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CHAPTER I -
INTRODUCTION

This preliminary report is an analysis of the way in which
fifteen American city school systems made decisions concerning school
integration. .Eight of these cities are northern ones which were faced
with demands for increased integration. They are discussed in this, the
first volume, of the preliminary report. The second volume will study
seven southern cities that were in the process of desegregating their

schoolsin compliance with the Brown decision of the Supreme Court.

Politics, however it is defined, is maiﬁiy'concerﬁed with the
process by which groups. of people make decisions which are binding on
the members. of the group. -Studies.like this one, which focus on a
single decision as it is made in different ciﬁies, are one way to ap-
proach the study of urban politics. Of course, no:theory of urban poli-
tics can be derived from studying a single issue, and therefore this
véort of study will need to be repeated for other types of decisions.

But this disadvantage to the present research is more than compensated
for by the fact that concentrating on a single decision permits us to
simultaneously examine a number of cities and determine not merely how
the decision is made in-a particular éity, but:-what factors cause cities

to differ<in the ways in which they make decisions.

This is one justification for the present study. . School inte-
gration is an interesting issue for our purposes, particularly in the
North, because it is a new issue; rigid decision-making techniques have
not been deveioped, and the range of possible outcomes is large. Fur-
thermore, the decision is made in a.highly_ambiguous situation where

there are no simple formulas to rely upon. = Thus the decision will vary

-1-
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from one place to another, and we can expect this variation to have its
roots, not in trivial differences in administrative structure, but. in
some aspect of the basic political style of the city. Our analysis sug-
gests that this is indeed the case, and that cities which resemble each
other in their handling of school integration have fundamental similari-
ties which cause them to -also.handle other issues' in the same way. For
‘example, we will present an :analysis which suggests thagt the most important
‘factor  in determining the behavior of school boards ‘on  the integration

- issue is the amount of influence in the hands of the "civie elite''-~the

- ‘businessmen and others who participate in city decision making from out-
-side the‘government and the- political pérties.’ The analysis of school
integration has suggested to-us a partial explanation of why these '"civic

elites" play different roles in different cities.

But in addition to this, the study serves'a second andiquite dif-
ferent: function. It provides us with.a description of one aspect of one
of the most important social movements in recent American history. Ad-
mittedly, school integration is only one part of the "Negro revoliition,"
but. it is- an -important part. Some writers have seen the 1954 Supreme
Court decision as' the most important single -cause of the Negro revolu-
tion, and in the northern .cities studied, school integration has fre-
quently. been the leading edge of the e¢ivil rights mdvément.- A good look
‘at this issue, and the way it has been handled, may help us to understand

-and anticipate the.future course of social conflict in America.

Almost all our information about theschool ihtegfation'issue has
come from newspapers-and news magazines, and they have presented a highly

distorted picture..

" A careful reading of the national préSs would lead us to this
image of the school system and the civil'rights movement as two uncoﬁ-
proﬁising épﬁonénté'battiing on year after year. The'hewépapers have
reported in detail the'cénfliéts--the picketiﬁg,'the béycdtts; the
resignations of superintendents, and the role of race in school board

election campaigns. Conflict is news and peace is not, What the
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newspapers have not done is to bring their readers a systematic picture--

a census of where the news is good as well as where it is bad.

This is a goal of this study. . By selecting eight cities more

- or less randomly, this study was able to develop at least a preliminary
picture of the state of the school integration issue in the big cities
across the whole of the North. The reader may be pleased to find that
the picture is not quite as bad as he had thought; in three of the eight
‘cities, the school integration issue has been.resolved in one way. or
‘another, and demonstrations, if they ever occurred, are a thing of the
past. In two cities, plans-are now being implemented which show promise
of resolving the issue. In another, - the issue has not been resolved,
but at this writing is simmering quietly; two other cities are facing
demonstrations-as.this is written. There is-a great deal of conflict

in these cities but if is also clear that conflict 1s not unavoidable.
And if Negro education.hés not changed radically, it is.also true that
each of our eight cities has taken some steps to improve the education
_of its Negro students. A social revolution of considerable importance

is being handled gracefully in .at least some cities.

But in this study we are trying to be more than systematic
journalists. We also want to spell out more precisely the nature of
the school desegregation issue. - It is not simply a story of Negroes
screaming ''freedom now" and school administrators saying ''go away."
The prevailing myths--that civil rights leaders want total integration
immediately, and that they would rather demonstrate than negotiate; that
school superintendents  are narrow-minded autocrats; that school boards
are representatives.of a segregationist power structure; that the white
voters will rise up in arms at the first sign of a school bus--are, we
think, simply not true. So one of our main concerns here is to make some
first estimates of what precisely civil rights leaders expect from the
schools and what they are willing to accept and how school boards, school
administrators, and the voters feel about the issue. Perhaps we only

reflect the social scientist's faith that things look simpler when we
. g p
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understand them, but we do not think that the school integration issue

is as complicated or as irrational as it has been made to look.-

Our third goal is, then, to explain the differences between the
.cities we have studied. Why was there so much controversy in Bay City
-and so little in Baltimore? The school desegregation decision is simply
- a decision, made by a group. of men who make up the school board while
they in turn are being influenced by another group of people’who make
up the civil rights movement. It therefore follows that differences in
the:kinds of decisions made will depend upon différences in the -compo-
'sition of these groups, and upon the kinds of influences they operate
under. From this common-sense perspective, school integration is merely
one of the many issues ﬁandied by local government.. This means two
things; that this study will -add to our general knowledge of the' com-
munity, and conversely, the recent renaissance in the study of local
-governments and community structure provides us with some conceptual
tools to look at civil rights and the schools. This completes the
circle and returns us to the first -goal of the study--to use the way in
which the eight cities handled a-common issue to develop some general

ideas about how American public schools and American cities are governed.

The Research Design

Unfortunately, there has been little systematic research-on the

way in which the school integration issue has been handled. There is

of course a great deal of jeurnalistic writing, but this had tended to
dwell on the actual list of charges and countercharges, on the persona-
- lities of the contestants, on the conditions in the ‘schools and the
specific plans for integration. From our perspective, these are not
the most relevant factors..  What is important from outr point of view

‘is the process of negotiation and communieation, the perceptions of
. other's :intentions,- the conditions under which certain types of people--
political leaders, businessmen, academics~-play roles in the decision.

Very little of this-appears in the day-by-day reporting of school
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integration in the North.. We are only marginally concerned with the
objective result of any particular plan for school integration, and we
are completely unequipped to evaluate the quality‘of“educetion.whieh,

Negro children receive in different school systems,

R. M, Williams and Ryan (1955) provided a valuable analysis of
~.desegregation in northern cities before the Brown decision; but the.
changes in the national climate since that time have been so great the

school integration is in many ways not the same issue. that it was then.

Research in schools of education has generally mnot been‘as use-

.. ful as we had. hoped it would .be., There are two reasons. for this: first,
the school system is seen from the edministrator's perspective and in

the frame of reference of the educatlonal profeSSLOn, second, much of the
work con31sts of dlsparate pleces of research whlch ‘have not been put in-
to a useful conceptual scheme, One valuable exceptlon to thlS rule is

Kimbrough (1964).

Since we did not feel that the existing literature prov1ded us
with a set of hypotheses which we could test we were forced to fall
back on a case study technlque. The great advantage of the case study
is that it makes minimal restrictions on the research. The observer in
the city can feel free to pursue a particular hypothesis as far as his
imagination and the cooperation of his respondents:-will permit., Although
our approach is of course limited by our inability to conceive of all the
factors which are involved, we did try to stress six:questions which we
thought -were fundamental to the issue and which were stated in suffi--
¢iently general terms to permit us to uncover unanticipated factors:

"1, What is the issue? Who wants integratioh; and what do they
mean? ~Who is opposed? Why? (Cah'we-distinguish between the demands
publlcly made by ‘the’ c1v11 rlghts leaders and the phllosophy which 1ay
behlnd ‘the demands? Slmllarly, can we flnd fundamental attltudes

behind the pos1t10n held by the other actors7)
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2, “Who ‘dre the actors? How ‘mény persons participate in~
developing a demand for integration? Who are the actors who decide
how to reply to the demand? (Was the~decision'made'by the schéol

board, the superintendent, the "power” e¢lite," the mayor?)

3.7 What "are the channels of communication and influence which
connect’ the actors to each ‘other ‘and’ to the holders of various kinds of
power? * (Is poor commiunication an important factor in the creation of

- controversy? * Does "the ‘school ‘board tend to ‘go to’ influential persons
. for help?)
4. What resourceés did the various actors have ‘at” their disposal

(votés, prestige, mohey, etc.)?

5. What are the factors which placed the particular men in
dec131on making pos1tions° (Does an app01nted school board dlffer from
an elected one? Under what conditions do "militants" take“over 1eader-

ship of a civil rights organization?)

‘ 6. Could we see a relationship between the behav1or of the
actors in the school 1ntegrat10n 1ssue and the general structure of

politics in the 01ty'7

.. The other advantage to the-case;study approach .is that it per-

- mitted what we might call a .'"total analysis' of the particular issue. -

- We were, after-all, restricting ourselves to the study of only a partic-
ular-aspect. of . the issue. We therefore set as the final goal of the
‘project the complete explanation of the differences between .cities on-
this issue. ' In this way we would.be.able (within the limits of .our skill,
'of_course) to determine ~which factors were most important and which
.factors ‘were 1rre1evant. For example, we have concluded that not only
are the personal attltudes of school board members toward the civil rights
movement 1mportant 1n determlning the extent to Wthh the school system
will move to integrate schools, these attltudes seem to be by far the

most important factor. Similarly, we concluded that the w1llingness and
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,ability of the civillrights,movement_td engage in demonstration has.
relatively little. effect on what the.school board does, This is part

~of what we mean by "total" analysis. In addition, we set for ourselves
the goal of tracing the causes of variation in the school integration
decisions back to fundamental characteristics of the city:; . its popula-
tion'combosition, its econdhy, and ité pdliticgl structure. ‘This rather

‘ Utopién géal Wou13vbe.comp1etely uﬁaﬁtaiﬁable if;we restricted ouréelves

to highlyRSpecific tybes of dété: Réther, we tried to céllect a gfeét

deal of miscellaneous informﬁtibn about éach:city 50 &hat if we discovered

that we needed to know aboﬁt'any partiéﬁiar charaétéfistic'ﬁf.thé ?ity,

we would have at least some information which could be used in‘the éhalysis.

The great disadvantage of the case study, of course, is that it
is time consuming, and in the past this has meant . that pﬁe'sbcial scien-
tist studied only one city. Unforpunately, the single_casé.stﬁdy_has
some serious_drawbacks, since it is impossible to know whetﬁgr the condi-
tions being reported are unique to that city or whether they are in fact
representative of most cities. For this reason the singlé case Sﬁudy has
outlived its usefulness, The three most valuable recent monographs on
community decision making all are based on compariéons between cities.
Banfield and Wilson (1963) based their work on data collected by their
students in a series of large cities, each city being described in a
lengthy mimeographed monograph. 0. P. Williams and Adrian §1963) studied
four middle-sized Michigan cities (in an effort té match certain aspects
of the cities so as to minimize unimportanﬁ:diffefences);:and Agger, Gold-
rich, and Swanson (1964) also'based their,study‘on research in foﬁr‘com—
munities. o | ,

Empirical research on the community is fundamentally no different
‘from‘émpifical research in any other area; it is"simply the establishing
.6f the felatioﬁships which exist between vafiablés, To note that both
competitive poiitics and large public expénditufés for "projects" such
as urban renewal are present in New Haven is not very helpful. We need
to know whether thése two variables are systematicall§ linked in most

cities. Even if we do mot wish to establish correlations, but only to
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describe thé-American city, we have no choice but fo'make a comparative
study It is obvious -that wé cannot answer the question '"How militant

is* the northern civil rights movement?' whila’ 1ook1ng only at New York

Clty

Even four c1t1es were not suff1c1ent for this purpose. There
iwould be a very great rlsk of selectlng a blased sample Thus we uere
‘caught between several confllctlng demands. Our research budget Would
'have permltted a very complete case study in one or two cities; or we
'could have undertaken to survey one hundred c1t1es, 1f only we could
'jselect two or three varlables for study and 11m1t ourselves to them.v
-But of course we could not take chances on our ablllty to guess which
were the crucial variables. Our sélution to the dilemma was a rather
' novel reséarch désign, We selected fifteen cities, eight in'the North,
seven in the South, by a 'modified random sampling scheme, which is des-
¢ribed in”Appendix”I”- Tn each city we made a case study, bdsing our
"data 1arge1y on approx1mately twenty interviews which were collected in
the course of-one week. We then selected what we thought were the key
variablés and assigned our cities scores on each variable 'so that we
could undertake a suryey-Style statistical'analysis. We thought that
‘this design'would be thé best compromise, since it would give us the
‘advantage of the case study, in which we ‘could search for the most im-
‘pOrtant factors in each case, and then permit at 1east:a'tentatiVe
‘demonstrition that these factors were important in all our cities. We

" stdyed within a”research'budget'byltaking the smallest number of ¢ities

" which would permit comparative analysis, then economizing on data col-

1ection techniques.

» The data were collected by a team of two or three 1nterv1ewers
who usually spent one week in each c1ty Durlng that ‘time they inter-
viewed most of the members of the: school board the leaders of the civil
rights movement, local 1nformants such as newspapermen or soc1al scien-
tlStS who were familiar w1th the local _situation, and where possible key

e11te flgures such as the mayor or the most 1nfluent1a1 bus1nessmen We
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.collected on the average twenty-two interviews, ranging from: thirty
minutes to eight. hours in length. The interviews focused upon determin-
ing what was demanded by the civil rights movement, what the school
system did in response, and what actions (demonstrations, suits, counter-
- suits, etc.). took place or were threatened. In the process of doing
this, we found out who the most important actors were. Then we: inter-
viewed these men to determlne the pattern of communlcatlon and the chan-
nels of 1nfluence that connected them. In our 1nterv1ew1ng of the
actors we also focused upon the1r personal characterlst1cs-—1n particu-
lar the1r s001a1 or1g1ns and thelr political 1deology. We then began
‘trac1ng the reasons why these partlcular men should be 1n the decision-
\umklng positions by trying to find out how persons are recru1ted to these
roles and obta1n1ng 1nformat10n about the communlty s general pOlltlcal
4and civie structure.v Flnally,v1n each c1ty the 1nterv1ewers gathered
several pounds of pr1nted documents.J school board mlnutes, reports,
complete sets of newspaper cl1pp1ngs, and even coples of prlvate corre-

spondence

1f there is any part.of our research we. are pleased with; it is
‘the method of data collection. Our fears that a-week of interviewing in
each city would not be enough time proved to be unfounded. : We had no
dlfflculty in learnlng the detailed story of the dec1sron there may be
some well- kept secrets which we did not uncover, but we thlnk that in
almost every city we have a story complete enough for analy31s In
add1t10n we found as other researchers have noted, that a clear 1m-
preSS1on of the partlcular "tone or style "of a c1ty is immediately
apparent, although somet1mes we were not successful in 1dent1fy1ng all

the factors wh1ch 8o into maklng up a c1ty s "style" of actlon.

It would be pleasant to pretend that we had, in fact, conducted
a total analysis, one which considered every possible factor and then
. developed the relationship of each variable to the outcome of the inte-
gration controversy. Of course, one cannot design research which will

do this. However, by the use of open-ended interviewing, a flexible data
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collections schedule, and a willingness to rewrite thé questionnaires
-Tepeatedly we were able to keep in mind many possible hypotheses. In
addition; we often found.that when a hypothesis developed from our study
of one city, we could search the files and our memories for the neces-

- sary data to make at least a: rough test of the hypothe31s in the cities

we.had been in-earlier.

“The casé studles of the elght c1t1es are presented very brlefly
in the next elght chapters Each chapter is 51mply a descrlptlon of how
the desegregatlon issue was.ralsed how it was debated and how it was
: flnally resolved In wr1t1ng the descrlptlon, we have not attempted a
' thorough account of every actlon, 1nstead we have stressed the key actions,
'~ and those wh1ch to us seem partlcularly s1gn1f1cant in settlng that story
. apart from the others In general there is llttle in the storles which
an informed re51dent of the c1ty mlght not - already know. We have also
pointed out the factors Whlch we thlnk mlght have caused the c1ty to take
“the partlcular course that 1t did. We have added brlef descrlptlons in
some cases of some of the actors, where we think this is helpful to the
‘reader. Of course, we are not interested 'in singling- out persons for
© praise or blame; but one of the reasons why cities-differ in theit ‘actions

is that they place different types of men in leadership pOSltlonS

We are not concerned with the technlca11t1es of actlons taken by
the schools to meet the demands of the c1v11 rlghts movement, We do not
1ntend to descrlbe in deta11 or evaluate, partlcular plans for school

lntegratlon or varlous technlques for upgradlng educatlon of the ' cul-
1tura11y deprlved " Rather, our focus is upon the school integration
issue as a polltlcal matter Our concern is Wlth the problems of commun-
ication, perceptlon, 1nf1uence, power, and 1deology which are part of
this story just as they are part of any political décigion. Thus our
focus will be upon ‘two main questions: Was the ‘issue resolved to the
satisfaction' of the ¢ivil rights movement? How much public controversy

- surrounded the issue?’ T e T
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o After each chapter was, ertten coples were. given.to our .respon-
dents.' They made many 1mportant cr1t1c1sms._ In two cases a school board
or a sehool superlntendent obJected strongly to Qur. report, ~and.in these

'cases the c1ty has been glven a pseudonym at. thelr request.. - (In-a third
case, one school board member ObJECted andpthattperson 1s-not_mentioned

in that report )

In ChaptervX we review the eight case studies-and ‘attempt to

.. develop a general picture of. the typical-integration dedéisién--what the
~basic-demands of-the civil rights movement are, how the school board and
the superintendent:respond, and how the mass of white c¢itizens react,

In effect, this chapter is an .overview of the <issue.: The folléwing four
chapters then analyze the dlfferences between the eight cities., 1In
‘Chapter XI we attempt to show that much of the dlfference between cities
can be explalned by the comp081t10n of the school board; in Chapter XII
we pursue the two maJor varlables, the 11berallsm of the school board

' members and the cohe51on of the. board and conclude that the differences
‘wbetween boards 11e in the dlfferences in. the way members are recruited to
‘serve. In Chapter XIII we. attempt to trace these differences in recruit-

bment patterns to dlfferences 1n the ba31c makeup of the city; its polit-

1cal structure, its populatlon compos1t10n, and its economic base,

- In Chapter XIV we then’make some rather preliminary attempts to
. analyze the civil.rights movement in.the-same way, by attempting to deter-
mine how a.factor such as'the socio-economic status of the Negro community

- affected the style;of action of. the movement:

We are somewhat surprised by ourlfindings.' For example, a great
deal has been writtén about school superlntendents and thelr role in the
" school 1ntegrat10n dec¢isionj our case studles suggest that the superln-
tendent plays a minor role in comparison with the school’ board in the
overall shaping of the decision. Much has also been written about the
aggressiveness of the civil rights movement; our interviews suggest that

the aggressive movements appear in relatively few cities in the North.
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We were more impressed by the weakness of the typlcal c1v11 rlghts
‘group. In addition, we did not find the typlcal civil rlghts move -~

ment to:be engaged in 1rrespon81b1e” dlrect actlon, ‘it seemed to us
that if'a political strateglst were called ‘in to adv1se the c1v11 rights
groups in our cities, he would generally advrse more plcketlng, not
less. Finally, we wére somewhat surprised to find’ ev1dence that despite
‘the pressures working on school board members,: they did not seem to be
-learning to play new roles as full~time political actors; instead their
.decisions about school. integration seemed to beiaffected most by the
personal prejudices for or against Negroes which they brought with them

when they first joined the the board.

We think the report w111 be valuable to the persons 1nvolved in

‘the” school desegregatlon issue. Certalnly, we have no formula for
either racial peace or racial progress, but the report may prov1de the
‘reader with a useful account of the. situation in other cities. and more
important, a perspective on the whole matter which may help h1m under -
~stand his own community. TIi- addltlon, we hope that the analysrs of this
“issiue provides useful data for the’ social sc1ent1sts who are concerned
" with the govermment of the publlc schools. We espec1a11y hope that we
can''stimilate more research on’ school boards. In the years of work on
. the,study of education, few writers have focused upon school bodrds as
political bodies, and the results of this study seem to indicate that
- more . attention.should be given to them. Finally, we hope that thése new
data will be of value to the students of. American local government -and
the American ~community. Whlle we do not develop any general theories
of communlty structure or communlty dec151on making, we hope that this

istudy brings us closer to the day when such theories. can be subjected

to thorough emp1r1ca1 tests.



CHAPTER IT
ST, LOUIS

In many ways St. LOUlS mlght be selected as a representatlve
example of a b1g c1ty Wlth problems v For example, while the metropolltan
area as" a whole 1ncreased 74 per cent between 1920 and 1955 the city
itself grew only 12 per cent . Durlng that tlme, the gap between the white
14m1dd1e income suburbs and the blrac1a1 low- 1ncome c1ty became much greater.
:Seventy three per cent of the Negroes in the metropolltan area llve in the
¢ity. 1In 1960 the city of St. Louis was 29 per cent Negro wh11e the sub—

urbs had a Negro population of 6 per cent--the bulk of whom lived in Illinois

in the East St. Louis»area.

‘ St LOUlS last annexatlon was in 1876. In the late'1950's a seri-
ous- effort was made to create a metropolltan government however, the plan
fared worse here than in most places When submitted to a referendum the
-suburbs vetoed the proposal by an overwhelmlng vote, Worse'yet the city

1tse1f spllt on the 1ssue and wound up reJectlng it by .a narrower margin.

. . With this much of the story told, the resemblance to other 'cities
with problems' ends. Banfield (1965) introduces his description of St.

- Louis by. observing that St. Louis does not have the middle-income popula-
tion necessary to support '"good government,'" but has it just the same.

In fact, the St. Louis school segregation controversy is a good example of

"good govermment” in'action,

The St. Louis Political System

The main political division:in St. Louis can be referred to as
South Side versus.North Side. ‘South St. Louis is German and was once Re-
publican; North St. Louis is solidly'DemocratiC’and contains the remnants
of a political machine based on Irish, East European, and Negro votes.
(Of course, politics .does, not follow exact geographic lines, but we will

use these terms for descriptive purposes.)
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Durlng the school segregatlon crisis of 1963, South51der ‘Raymond
Tucker was in- the midst of his last term as mayor of St. Louis. Previously
he had been opposed in each Democratlc prlmary by the. North Side regular
~Democrats. He defeated them with the help of bu51ness support an. appeal
to good government and the votes of the South Slde German wards. Whlle
in offlce, Tucker ran a "clean admlnlstratlon, pushed an attack on air
pollutlon (Tucker had been an englneerlng school professor) and stressed
ClVll promotlon of the ”Gateway to the West" and "prOJects" such as urban
renewal and the Saarlnen arch, The urban renewal progect whlch contrlbuted
so much to bu1ld1ng Tucker s 1mage—-M111 Creek—-played an 1mportant role in

the 1ntegrat10n issue, as we shall see.

The School Board and Its Schools

. The North Side Democrats never had much patronage in Republlcan
St Louls, in fact only one. Democratlc mayor was elected before 1949,
The exceedlngly clean c1ty charter made them dependent upon nonc1ty jobs
for their organlzatlons.. Some of these jobs came from the Democratic
state capital, but many came from the school system. When}the Northsrders
controlled the board, the school system was divided into four sections
with an administrator reporting directly to the bOard‘from each section.
Instruction, under Superintendent Philip Hickey, was clean of ‘patronage,
but contracts and nonprofessional staff appointments required poiitical
clearance. An effort at reform began with the school board elections of -
1951, but with relatively little success until in 1958 one of the reform
board members, a young executive named Daniel Schlafly, succeeded in breaking
a scandal. One school administrator had: been removed from office and the
board president was involved in the scandal when~Schlaf1y stood for re--..
election in:1959,”‘(1n:St. Louis the twelve board members. serve staggered
six-year terms, so that four members [or more, if there are any VaCancies]

are elected every two years.)

- There had never been a Negro elected to city-wide office in 8t. Louis,

although several men had tried. " In the 1959 election the Negro candidate
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for the school board was Reverend John chks.‘ The Negro wards represented
a sizable bloc of ‘the North Slde antl reform.votes, and chks and Schlafly
reached an agreement for mutual support chks took many votes away from
the organlzatlon and threw some of these to Schlafly (many 31mply "hulleted"
by votlng only for chks) The result 1s that both of them, and a third
"reform" candldate,’were elected Durlng the next two years, two North—
siders resigned, and Mayor Tucker made two blue rlbbon app01ntments a
‘corporation  lawyér (and a Republican),; James McClellan; and Mrs. Gilbert
Harris. Two years later, 'in 1961, five more of the board's seats camé up
for reelection, and'SchIafly"and”others'oréanized a citizens committee
~ which found candidatés and financed them.  The citizens committee was pri-
Hmariiy a group of hUSinessmen.¥'Mcdlellan'and Harris were endorsed by the
committee. The committee also slated another Negro, James Hurt, the son
‘of a prominent physician and owner of a small loan company. The entire
‘§late wor rather‘handily.' Now with a majority of the board, the reformers
‘were ‘able to reotrganize the contracts and maintenance -programs, and Superin-
tendent of Instruction Hickey was given de facto control over the entire

school system,

With the elimination of patronage, the usefulness of the schools
to the organizatioh Democrats was over, and since that time the-citizens
committee's candidates have been virtually unopposed. In 1963 the last
‘seats of ‘the bdard were ‘swept by the slate, and two women active in PTA
and neighborhood work, one of them a Nepro, wefe selected. “Superinténdent
Philip Hickey retired because of health in 1963, and his deputy, William
Kottmeyer, succeeded him-as siipérintendent. Although both were committed
to running a "clean'" school $ystem, the political involvement of the schools
had given them a broad background in the political arts. Thus the ‘school
‘system had men with political !savvy' both on :the board and in.its top ad-
ministrative offices.
Although the reorganlzatlon of the schools solved some of its prob-
<1ems, the schools were and are Stlll in a series of blnds. One of these

s money, With the city' sllrmlted tax;hase as its main support, the school
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system,has not been able to afford many new’ programs (property assessment
'had not been changed in a decade) The other blnd on the schools is the
comblnatlon of the Mlssourl state school 1aw and- a rural domlnated state
1eglslature. The law sets the maximum tax rate at a very low level and
requ1res that any school system operatlng above that level rece1ve approval

from the voters in referenda held at least every two years

From. 1955 to. 1963, the c1v11 rlghts issue 1ay dormant. The school
system and Superintendent Hickey had received much praise throughout the
United States for the speed and success of its desegregation program immed-
iately after.the Supreme Court decision of 1954. One of the legacies of
the previously segregated system was the presence of a large number of
Negro teachers and administrators, In our interviewing ten years later,
the effect of this on Negro-white relations was still visible, But through-
out this era of good feeling, there was- an undercurrent of racial protest.

. There was still some discrimination in the school's building trades employ-
ment. The schools were de facto segregated with over 90 per cent of the

Negroes attending segregated schools.1

The Negro commnunity was, during. this time,‘solit into an uneasy
alliance between the professional politicians (Who'Were affiliates of.the
North Side organization) and the Negro business elite. The ward political
bosses were "welfare oriented," primarily concerned with obtaining their
- share of the jobs and favors to be distributed; the business elite repre-
sented ‘an old St. Louis elite that was somewhat more militant on racial
matters. By 1963, the left -wing of the Negro community had become mobilized,
around -a growing CORE chapter and the voice of a "young turk' politician,
William Clay.

During this  period, the basic racial ecology of the city was being
drastically altered by the Mill Creek urban renewal project. In 1950, the

Throughout this report we will use "segregated" to mean a school
enrolling over 90 per cent of one race. Our conventional measure of segre-
gation will be the percentage of Negroes attending such schools (see Appen-
dix I1 for a discussion of this particular measure, and a table comparing
the school systems studied).




-17-

‘Negro populatlon was concentrated in the old center c1ty wards As has
‘happened in many c1t1es, these wards were bulldozed The Negro populatlon
‘was . dlsplaced 1nto the West End In add1t1on, the total Negro populatlon
had been grow1ng at an annual rate of 4 per cent In 1950 the West End :
_area had a p0pu1at1on of 83, 000 people, and 1t was 99 per cent Whlte. .Ten
years later, 1t was 30 per cent whlte. Prev1ously, the populatlon had been
older, Catholic famllles, and the paroehlal schools had sufficed for their
educational needs.' Now an 1nflux of young, Protestant families filled the
publlc schools far beyond capa01ty ' School bond proposals were defeated
repeatedly; so that by the time a bond issue was finally passed to build

* hew elementary schools” in the West End, the'schools'Were.already:badly over-
‘crowded. ‘State law effectively prevents putting the- schools. on double
shift. 1Tn addition, both the superintendent and school board members ex-
pressed. strong disapproval of double shift. -Instead, in 1955 the school
system'began transporting the excess children to empty classrooms in all.
.corners.of the city. . However,. the predominantly NegrogstudentS“arrived in
i the.all-white: receiving schools in 'contained units"--they. arrived a few
minutes later.than other students, and attended classes only with their
bus-mates:. . In part,;the "contained units!:were-a solution to a complex
‘logistics-problem involving bus schedules;.also, in some schools the trans-
‘portees heavily outnumbered the resident:students so- that the integrated
schools would .be raciallygimbalanced; .And in.the mid-1950%, when the entire
bussing program was running great risk of segregationist opposition, ‘con-
tained units'' were probably the anly realistic. approach. By 1963, however,
- the civil rights.leadership saw. the.segregation of transported students as

a 'slap in the ‘face. - .

This was but one of the factors which made the West End situation
"exPlosfre. vin'addition;‘there Was'cOnsiderable'eonplaint from parents who
‘resented the oVercrOWded'SChools; and many parents objected to having their
‘children bussed, whether in "contained units" or not, Most inpOrtant, the
-white families who had stayed in the West End and organized to stabilize the

area racially were losing the battle.and -unhappy about it.
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In the electlon in the sprlng of 1963, the final third of the
.’school board" seats were filled by the reform slate. The séhboi‘systém

also held 1ts regular referendum to receive . approval to 1evy taxes- above

the state max1mum. They recelved the approval by fewer than three hundred
“votes thrs time. In the sPrlng the de facto segregatlon issue sPread through

"'much of the country, and caught flre in St Louls West End

‘ The West End Communltv Conference Report

i ,The West End Communlty Conference was an organlzatlon of mlddle-
”class whltes and Negroes dedicated to maintaining stable integration. _The
group was led. by Mrs. Ann Voss, a:wh;te housewife who succeeded her husband

as-president_and who devoted tremendous energy to the organization.

On March,:17,.1963,"the.Conferencelissued'avreport,,charging:that
the schools 'in ‘the West End were more segregated than could be-accounted
~for-by housing:segregation.’ They*specifically'accused the board  of:per-
mitting white students.to transfer out of schools in the.area. while refusing
-Negroes ‘the. saime. privilege. . They charged that the.school board's plan to
move Harris Teachers College: {the teachers.college'operated-by the public
-schools) out ‘0f the West End would discourage whites from staying in the
area, and: they raised the issue of .segregation of the transported pupils.

" They ‘asked ‘for the appointment of a committee to study‘the question. - The
'school board met a few days later to discuss the report and consider ap-
pointing a commission: Three»deys-after that,- the NAACP issued a report,

' repeating many of theéi.conference charges:and also calling for a commission.
The same day, a “young turk" Negro politician, William Clay (whose ward was
_in:the.West;End),gcharged_thatlthe»schqol_administration had "intentionally
estabtished,end»eu;horized policies‘and_progrems which have been major fac-
Jtors‘in_the,reeegregationrot schools." CORE:end other civil rights_groups

began:to,make statements,

The school board-held a public hearing, at which’these groups pre-~

sented testimony. The meeting was longiend the testimony disorganized..
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'In response, ‘the school admlnlstratlon prepared a document, replying, as .-
its title said, to 136 charges made at the hearlngs. By merely presentlng
a long catalogue of charges made, thlS report had the effect of bellttllng
the central issues, such as the teachers college and the transportatlon
program, by surroundlng them w1th more trlvlalrchargesr It lumped together
statements made by everyone, 1nclud1ng some by“board‘Vlce-president Hicks.
”Flnally, it produced a flat ”no as an answer -to everythlng Neédless to
say, the quallty of the arguments used to demollsh the charges taried con-
~31derab1y. Although the report served-a usefullfunction in,rebutting some

of the false charges, the tone of the document was such as to add fuel to

the- flames 2

At the same tlme, the board 1tself was in the process of naming the
comm1831on requested by the West End Communlty Conference ‘and the NAACP
In retrospect one of the most lmportant actions taken by the school board
was the app01ntment of th1s comm1551on It was - app01nted at ‘the very be-
glnnlng of the controversy and instructed to report qulckly, in addltlon,,
the comm1s31on was made up of persons acceptable to the c1v1l rlghtS move;
“ment " The Negro school board members had been consulted for names——not
only chks, but the more m111tant James Hurt " The Cathollc dlocese, under
the leadership of Card1na1 Ritter and St. Louis Universlty{ has a 1lberal
slant, and from this communitp the board selected as.its chairman a man
with impeccable credentials as'an integrationist-=-Trafford Maher, S.J.
The ‘man primarily responsible for the selection of the committee was
Schlafly; who was then board president.

Aprll was - a calm,month What would happen next was hard to guess.
The board was - showxng signs of splintering on the rac1a1 1ssue All three
Negroes could be counted on to vote for increased 1ntegrat10n. Two of

the whlte board members were also 11ke1y to take .an extremely liberal stand.

It is d1ff1cu1t to Judge the 1mpact of the document. Of course,
it is difficult to say what alternatives'the school system had which would
have. avoided irritating the civil rights leaders, But it is our judgment
that the document did have this negative effect.
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One of these Was Reverend Allan Zacher, the young m1n1ster of a maJor EplS—
copal church in the central bus1ness d1str1ct The other was Dr Robert
Ralney, a mllltant 11beral who was JuSt beglnnlng his campalgn to run for
coroner. Durlng our 1nterv1ew1ng, he was occa31onally accused of belng
1nfluenced by the Negro ‘vote. At the OppOS1te extreme, a couple of the‘.
less act1ve members of the board were conservatlve on rac1a1 matters | This
left Schlafly and McClellan as central flgures in two senses of the word

They were the men who would determlne whether the board would go conserva-

tive or 11bera1

The Maher committee had been asked to make an interim report.on |
the Harris Teachers. College questlon Their report endorsed the move of
the teachers college " Hicks sharply cr1t1c1zed the report and he, the
other two Negroes, and Zacher voted agalnst ‘the motlon to transfer the
school The welght of logic was on the s1de of the transfer A study of
the census data had p01nted out that the school- -age populatlon of the West
End was overwhelmlngly Negro and ‘there was little if anythlng which the
board could do to prevent the West "End schools from becomlng all Negro It
also seems unllkely that keeplng the teachers college in its present loca-
tion (a few doors’ from’ the Voss re31dence) would encourage any of its fac- -

ulty or students to remain l1V1ng 1n the area.

-But it was unfortunate that ‘this demand of the West End group had
to be 51ng1ed out’'and rejected at this time, since. it led ‘the civil rights
leaders to expect more unfavorable rulings when the Maher .commission com-.
pleted its report. The rest of May was uneventful but durlng the first

week of June; Mrs Voss met w1th Charles Oldham, a long time labor 1awyer
and an ex- nat10nal chalrman of CORE Dr. Jerome Wllllams, and William Clay.
These men were probably the most 1mportant leaders in the m111tant wing of
the St. LOulS c1v11 rlghts movement They dec1ded to agaln raise the issue
of the segregatlon of the bu581ng program-and testlfled before the school
board on June 5. When the board failed to respond to their testimony, they
decided to blockaderthe ‘busés “which would pick up West End-puplls.' On dune
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7, the buses were bloékaded-by a small group of civil rights leaders. Two
days later the schools recessed for the suﬁmer. The rest of the month of
June was a series of threats. The protestors threatened to sit-in, to
call a school boycott, and to file a suit. buringvthis time, Dr. Amos
Ryce emerged as spokesman for the Parents of Transported Pupils, the or-
ganization which had boycotted the buses. Ryce was later to become the

first Negro president of the city-wide federation of Protestant churches.

At this point Schlafly called for the board to obtain a court
ruling on the legality of the bussing program. McClellan made the motion,
but Dr. Rainey proposed an amendment that the ruling should be sought only
if the Maher commission, whose report was due that month, recommended re-
‘taining bussing in contained units. Apparently Rainey's amendment was
accepﬁed by McClellan, although this véte is not a matter of record; the
finélzmotion read that the ruling would be requestéd after the Maher com-
mission had reported. (The wording is.important. If the board had asked
for an immediate rﬁling, it would have appeared to commit the board to re-

taining '"contained units" regardless of the Maher recommendations.)

By mid-June, the original demands had been broadened to include

a general plga for a program of integration of both pupils and staff.
At thisﬂpﬁiﬁt, the protestors announced that they would put on a demon-
stration on Locust:Street outside the school board offices on the evening
of'Jung 20, Mayor Tucker publicly asked them to cancel the demonstration.
Dr. Williams announced the morning.of June 17 that they were going ahead
with.the”demqnstration and demanded a meeting with the school board in
order to avert the demonstration. They élso requested Tucker's presence
at thisvmeeting. They had three prinéipal demands: (1) the tramsported

pupils be fully integrated at receiving schools; (2) faculties be inte-
‘ grated; and (3) school district boundaries be redrawn tovinsure ma?imum
integration. Schlafly offered to have three members of the board; Hicks,
Hurt, and McClellan, join him in meeting with them and Tucker. Dr.

Williams fequested that the entire board_ﬁeet_with them, but the board
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3
members would not .accede. On June 20, 1963, the protestors demonstrated,
and .the next evening the Board of Education met, the Maher commission re-
ported, and the board voted to do two things--to submit the report to

Superintendent Hickey for a reply and to start holding public hearings on
the report.

The Maher report, while avoiding ény direct criticism of the school
system, made a series of recommendations, including the integration of fac-
ulties, the integration of the transported students, and the adoption of

an open enrollment program., The Post-Dispatch reported that unidentified

members of the school administration v1ewed the recommendatlons as unre-

alistic.

After the citizens committee report, the Patrons Alliance, a city-
wide organization, functioning sdmewhat in competition with the.PTA and .
quite conservative in outlook, opposed the report. The president of the
Alliance had been on the Maher commission but afterwards attacked the
report. The Patrons Alliance packed the board's public hearing and held

a meeting of its own on the report.

Superintendent Hitkey's health was already failing at this point,
and Deputy Superinﬁendent:Kottmeyer, who had been instrumental in drawing
up the "136 replies," was put in charge of preparing'the administration’s
reaction to the Maher report. There was considerable change in tone be-
tween the two documents. Whereas the earlier oné had made it clear that
there was little at fault in the system, this one stated that the school
system was going to do something. It was not completely clear what.that
something was. The report promised to terminate the "contained unit" '
bussihg device, but then proceeded to list statistics showing that the

logistics of moving pdpilé across the city required that pupils arrive late,

3It is hard to know exactly what was behind this move of Williams.
The relationship between the board and the civil rights leadership was
quite strained at this point, and the demonstration may have been an

. attempt to undercut the Maher réport should it be too conservative for
the movement,
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leave early, etc., so that this new policy could not be put in effect in
the coming fall. The report also noted the problem of maintaining radical
;balance‘inireceiving schools, ' Several new elementary schools would be
opened during the next year; if this did not eliminate bussing entirely,
it would simplify the logistics and racial balance problems. The report
went on to list a series of other changes which would be made: more

. teaching staffs would be integrated, action would be taken on the voca-
tional education program, and tactics would be adopted to prevent white
tranefers from high schools in the West Side. When this rather ambiguous
doeument was presented to the beard, there was very iittle discussion, and
the board.voted (this time eight to three on racial lines) to accept the
 staff's recommendations. It was probably not clear to. anyone when the
school system actually intended to integrate all its receiving schools in
the transportation program. It was possible that when the new schools
were opened, the bussing would be stopped completely. (In fact, it was
”gdiné to"integfate several, but not all, that fall. The followiﬁg year
the new. schools were opened in the West End, and the bussing program was
cut back to 700 students. With this reduction, it was possible to 1nte-
grate all receiving schools. In 1965 it was increased again to 2,600

'students; and all receiving schools were still integrated.)4

~ Meanwhile, the board was faced with a racial issue which was not
.a matter of administrative prerogative. The board presidency was about to
.be vacated as Schlafly completed his turn in the revolving office in
October. Traditionally, the board would elect its vice-president as the
neﬁ president. But the vice-president was Hicks. Was St. Louis ready to
see a Negro as its school board president? Was the middle of the integra-
tion squabble the right time? .The board decided to find out and elected

Hicks its new president.

The school admlnlstratlon 5 pOSltlon is that it is possible to
integrate the bussed students only if the total number of transportees is
small enough to permit short traveling distances and to maintain racial
balance. They consider 2,600 to be very near the maximum possible number
which can be integrated.
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The next step in the civil rights battle was the NAACP's decision
to file suit against what they called the Hickey-Kottmeyer plan. The
board filed a suit to détermine the legality of bussing by contained units.
It also went to court to obtain'an lnjunction to prevent a school boycott
threatened by the "NAACP. But in fact, although'the'ciVil rights leadership
did not know it, the battle was over. More. important, and this they also
did not kiiow, they had won. The segregated bussing program would be phased
out, steps to increase faculty integration would be taken, and the board
had committed itself to integration. One plausible interpretation of what
happened here is that the school system decided to walk the tightrope be-
tween the civil rights groups and the segregationists by 1ntegrat1ng the
‘schools, but on a slow time table, and without publicly advertlslng 1t more
than necessary. 'In any case, the Negro board members, "Hicks and Hurt, were

now ready to oppose any attempt to boycott the schools.

The uneasy coalition between the conservatlve NAACP and the dlrect
actlon groups had already fallen to pieces by thlS time. Durlng July,
while the board was deciding what to do w1th the Maher report, Dr. Wllllams
called for another conference meetlng of all the interested communlty groups
and involved 1nd1v1duals. Thls meeting was "stacked with NAACP people and
the conservatlves of the communlty " It was decided that the education
issue should be left up to the Education Committee of the NMAACP. This
‘committee ‘was then’ expanded to include representatlon from other community
groups. The counterstrategy of the militdnt wing was simple. They formed
a new OrganlzatLOn‘called ACT, included some other organizations to legit-
imate their claim to city-wide representation, and decided that the Edu-
cation Committee of the NAACP would be required to report to them.  The
NAACP (and several Negro politicaldleadere) took a stand against this
power play and the NAACP made it clear that they would take no action

unless approved by their board and that they would not report to ACT.

From.thiS'point?on,.the NAACP activity was:.directed almost.entirely
toward nreparingia suitbagainSt the schools. The militants showed an
ever decreasing activity curve at this time and began to get more involved

in other issues.
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Wiﬁh the Negro school board members now supporting the Hickey
proposals, -the militants were completely isclated. The militants picketed
Hicks' home, but as they prepared to send pickets to Hickey's house, he
suffered a severe stroke. These moves were only half-hearted in any case.
Most of the militants were becoming involved in the picketing of the Jef-
ferson Bank in support of a demand to hire Negroes. Meanwhile the NAACP
continued to threaten a boycott; they scheduled a huge rally for the Sunday
before the opening of school. Roy Wilkins was invited to speak, but sent
one of his staff instead. But on the day of the rally, a demonstration
at the Jefferson Bank resulted in the arrest of Oldham and other leaders.
At the time of the rally, Mrs. Oldham and Clay were leading a hugk march
the other way, to picket the city jail. Needless to say, the school rally
was a flop. Thus ended the school integration issue, six months after it

had begun, and three months after the first demonstration.

The militants in the civil rights movement, including at least
one of the Negro school board members, were unhappy with the outcome.
~During the following year, various efforts were made to reopen the issue.
Some picketing took place aroﬁnd the newly opened West End schools, but
this received little community support. Board member Hurt waged a suc-
cessful campaign to employ Negroes in maintenance positidns. (In this,

" he had the support of the board. With the elimination of political
sponsorship, there was a considerable increase in Negro nonprofessional
employees.) The following year, all transported pupils were successfully
integrated into receiving schools. (The Patrons Alliance protests during

the fall of 1963 had been successfully squelched.)

There is little question thatlithe school board survived the storm.
In 1964 Hoard president Hicks resigned to take a church in New York.
Mayor Tucker appointed as his replacement Ryce, who had led the Parents
of ‘Transported Pupils. McClellan became board president. (He was suc-
ceeded in 1965 by Mrs. Harris.) 1In 1965, when Hicks's seat came up for
election, the citizens committee which had reformed the board attached

Ryce to their slate. Only one 6pposition candidate (supported by the
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teachers union) ran against the four slate endorsees, -and the slate was
‘elected handily. Schlafly, running for reelection, ran very well in the
Negro wards. - Also in 1965, the board held its_taX'feferendum. This time
it was defeated. - However, the electorate was not serious .in its vote-:to
‘push the school system over the brink; in a second election held a few
weeks later, the tax rate was -endorsed overwhelmingly. : When the response
- of the wards to the tax in 1965 is compared to 1963, a general increase
in support throughout the city is-apparent. However, the most impressive
increases were in the Negro wards, where the percentage voting '"yes' in-
creased from 74 per cent in 1963 teo 89 per cent in 1965. Both Schlafly
and the schools had received votes.of confidence from the Negro voters.
Meanwhile, the white voters had forgiveén or forgotten the picketing dome
by Ryce. Whereas in 1961 only 69 per cent of the white voters who voted

for the slate had voted for the Negro member, Ryce received 76 per cent

of their votes..

Interpretation

The first question is, who influenced the outcome of the desegre-
gation decision? It seems c¢lear to us that the general decision--to look
for ways to meet some of the demands of the civil rights movement--was
made by the board. Thé -Parents. of Iransported Children made an unsuccess-
ful effort to involve Mayor Tucker, but he-apparently played no significant
role,  None of the ‘city's other elected officials were involved. . While
Superintendent Kottmeyer drew the actual plans, it also seems clear that
the board both explicitly and implicitly let him know- that he should "do

something to let the steam out,”

"In the original reform the board members were dependent on‘a group
of influéntial businessmen for the financing of their election campaigns.

But there is no evidence that these "angels,'" who had also helped support

5Some'of our respondents argued that the "angels' played a minor
role, with Schlafly»almost,single-handedly running the campaigns.
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bond campaigns, influenced the board overtly. At most, various board mem-
bers may have wondered a bit about their feaction to the situation, but

it seems most likely that the elites felt they had "delegated">responsif
bility for making school decisions to their "representatives" on the.
.board. (We must also remember that Schlafly had originally recruited

_their support, so that he, at least, was in no sense a delagate of theirs.)

One of the most intriguing aspects of the St. Louis story is the
apparent turn-around in goals of the Negro community. In the middle 1950's
the West End was concerned about the overcrowded schools, and there was
_objection to the bussing program. Of course, the West End voted heavily

in favor of bonds to build new schools. However, before the schools were
completed, the complaint was changed; bussing was now seen as a way of in-
tegrating schools, and the opposition was to the segregation of the trans-
ported pupils. After 1963 the most militant: of the civil rights leaders
were opposing the opening of'what they were now calling ghetto schools.,
Actually, this seemingly complete reversal is not as peculiar as it appears

in retrospect, and similar changes of course occurred -in other cities-as

well.

One possible thesis is that the fundamental split in the civil
‘Tights movement was not mendable, and that regardless of the outcome of
the issue, the movement would have collapsed from the weight of its internal
struggles. There is some truth to this. When the militants lost control
of the school integration movement, it would be logical for them to start
hunting for another issue.6 However, had the school board played the role
of thervillian, then all the members of the movement, including the Negro
board members, would have been forced to follow public opinion and con-
tinue battling with the school.  In a sense, the militants' feeling may

have been one of futility--futility in that the school system was not

6Actually, there is-a relationship between the. Jefferson Bank and
the schools. One reason why the bank was singled out is that the school
system kept its funds there. More important, the Jefferson Bank has ties
to St. Louis politics.
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making'thefconééssidné‘they wanted, but at the same time was making enough
concessions to prevent the militants from galnlng much' éommunity ‘support.
'The rather progre551ve race’ relatlons ‘in other’ aspects of the community
also kept the,Negro Ieadershlp from becoming more militant. The City
CoundillwaS"paSSing Civil_righfé legislation, NegroéS'Wefébbéiﬁg appointed
‘to governmental positions, and the Catholic. diocese was strongly committed
to integration..  In addition, Daniel Schlafly commented to us that the

- police departméﬁt helped the~situation'by,its_jpdicious handling of the.

demonstrations.

The militants® position would have been much more - sharply undercut
"if ‘the board had chosen to give the symbols of v1ctory to the c¢ivil rights
‘movement. < If they had clearly stated that they were going to capitulate,
that the segregation of the transportation program was wrong and would stop,
then the movement would have felt freevto ceiebrate. In faét; many of'the’
civil rights leaders did not know what they had won. There was no guaran-
tee that the bussing program would ever be integrated, and ‘there was the
distinct possibility that rather than do that, the bussing program would
be stopped entirely. (The board, after all, could have used portable
élassrooms to alleviate the overcrowding.) The wording of the Maher re-
port, and the board’s adoption of a policy statement committing it to inte-

gration, were important.symbolic victories, but the .rest was rather vague.

1f we look at the reality, ‘instead  of the symbols, we see that the
‘board actually should have angered the segregationists more than the civil
rights movement. The board could have defended bussing by contained units
" {and in starting to seek a court ruling on its legality, almost did this).
1t could have denied that the facilities were segregated. It could have
rejected the Maher'réport;. But the school system gave enough, so that if
it did not satisfy the militants, it at least won the grudging approval:
of the Negro Buéinessvélite, the Negro board members, and some of the
grass roots, ‘The board did meet many of “the 1ntegrat10nlst demands, but
they also managed to prevent a segregatlonlst exp1031on. ,They succeeded

in getting offstage before the tightrope could break, -~ = é
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In none of the other cities we shall examine will we find an ad-
ministrative ‘action which has had- as much effect on the number of students
in integrated schools as.in St. Louis. In the absence of the bussing pro-
_gram, the schools would be quite segregated, with only 10 per cent of the
Negro students and 14 per cent of the white ftudents in integrated schools,
However, during 1965-66 the bussing of 2,600 Negro students into predom-
inantly white schools increased the percentage of Negroes and .whites in
integfated schools to 14 -and 36 per cent, respectively. The bussing pro-

-gram has tripled the number of whites in integrated schools.7

“Why did the board-acquiesce as much as they did? "One reason,
quite simply, is that the major actors were basicaily liberal in their
‘orientation toward racial issues. For example, McClellan, in comment on
Hicks's election to the presidency, said that it was important to show the

white community that the board members ''weren't prejudiced." In saying this,

McClellan revéa: cé-éroﬁp is the liberal white community

and thercommuhity<e1iﬁeu-“(HE; like most of the board members, is a resident

of the fashionable and reform-oriented Forest Park area.)

Similarly, although some of Schlafly's public remarks could be in-
terpreted as hostilé to the civil rights movement, Schlafly had been instru-
mental in appointing the liberal Maher committee (and the early appointment
of this liberal committee virtually determined the outcome).  Or to go back
farther in time, Schlafly had attempted to recruit a Negro to the board,
and he did not try to select an "Uncle Tom" in the pléce of Hicks or Hurt.

. One board member commented of William Kottmeyer that 'he was the sort of
man who could kick the door shut and say, 'You're right--that is discrim-
ination and I know it. Here's what.I want to do about it. . . .,'" This

‘sort of'CandidnesS-would have also been valuable.

A second reason why the board was able to respond to the demands

made on it was that its lines of communication to the Negro community were

. : 7ThevSt. Louis-statistical data do not permit this precise cal-
~culation, but these figures should be reasonably accurate.
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- very-good. Here, ‘much of thé credit must go ‘to Hicks. During his time
on’the board; Hicks had managed: to earn'the wholehearted reéspect-of the
‘white board members, whille at the same time retaining his position as an
'integraﬁioniStlben=&ddftion,'the,necessity of producing 'a Negro-reform
coalition Had ‘forced the 'whité board members to build relationships with
important Negro“cémmunitysleaders-fparticﬁlarly'the.influehtial*editor'of
the Argus, Howard Woods, - The -schools? pubbic relations. firm was also ‘in
'closeutoﬁcthith Wooeds, InvpasSing,4h£rshbuid'observemthat one unitirng
force in the~Negro=community'is-theshighly'deveropéd'NegrobeSiness=elite.
Neither,mflitant nqr,cqnservative?_they were . an important counterweight
to the more cqneervatiye;Negrg,politiciansr,“Standing-in the middle of
the Negro community, -they were in touch with Hicks, Hurt, Mrs. Oldham (who

.-is the daughterrdfﬂampromiheﬁt,Str;Lbuis-Negrp_famify)? and the NAACP.

 The fina17major.point-wefﬁish“tOnmake is ‘thatthe decision-making
éuthdrity.was*highlyﬂcentralized;fpartlyfat least bécausé: of the inter- :
‘locking web. of "exchange”?reletidﬁs‘bétWéEn the actors. Kottmeyer; for
example, had several reasons to regpéct his bdard, for they had reformed

fthe,SChQOLScahd,rECEui?Ed the business‘supportefqr.the tax réferenda,

* The board members also owed debts 'to each other; and pe

to Schlafly, for organizing the-slate: and running ‘the reform campaign.
‘In turn, Schlafly could be grateful to Hicks and Hurt'for their support

-of the reform movement.

The result was to build a hlghly unlfled de01s1on-mak1ng structure
Whlch could hold the respect of dlverse elements of the communlty But
"ultlmately, the centra11z1ng force was money and prestlge, contrlbuted by
'the businessmen who had flnanced the reform. One questlon we W111 return
to in the analy31s of all elght C1t1es is the effect of hav1ng ‘an elected
tather than -appointed, school -board. . The-St. ‘Louis board members generally
‘ -like serving on-an elécted board. . And ‘the board certainly handled the.
‘integration issue with more skill than some of the appointed boards we will

rexamine. Nevertheless, it must:be remembered that -the slate ‘is inherently
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an unstabie force, beeauég_df'thé~drainﬂof the Biennial.election~campaigns
~upon it. ‘It is eaéiér to recruit'candidates and funds when the’glamour of
reform is in the-air.,  1§_1965,'without this appeal, and with the race issue
‘hovering in the béckgroundv.the*slate was - able to function. (it recruited
-a lawyer with 1mpre551ve credentlals to fill a vacancy on the board, and it
accepted Ryce as a slate member ) But it has hot been in 0perat10n very

long, and the future is-always. unpredlctable.

If St. "Lou‘:i:s Handled the integration issue with more skill than
- some of ‘the other appointed boards, our other two. northern elected boards
did not do-as well.,  We shall look at those two boards next, and later try

to make some. generallzatlons about " the effect of electlon and appointment

on school behaVLor.




- CHAPTER I1I
1
LAWNDALE

Lawndale is a city of less than one-half million population in
the western United States, Compared with other western cities, it has

a large Negro population.

The Negro population of Lawndale dates -only from the beginning
of World War II. 1In 1940, the city was 3 per cent Negroj; in 1950, 12
per cent; and in 1960, 23 per cent. The total population of Lawndale
grew by 27 per cent during the war decade, but since 1950, the Negro
gfowth has been accompanied by é faster decline in the white population
so that the total population droﬁped. The suburbanization of the white
population has méan that the‘White-cbllar populatiﬁn hés declined in

. the city.

This change in population has-also begun to threaten the end
.of Republican rule in this nonpartisan city. In any nonpartisan city
it is difficult to talk about political groups, which are usually very
fluid. - However, we will oversimplify somewhat and consider Lawndale
as having three major political factions.. Most important is a group
we will call main-line Republicans; this is a group of conservative
businessmen and professional politicians who have customarily been vic-
torious in local elections. The liberal Republicans are less influen-
tial; they are centered around another group of businessmen, including
some executives in heavy industry. The Democrats in our analysis are
a heterogeneous collection; labor leaders, intellectuals, civil rights

~ leaders, and professional politicians. It must be understood that when

1The superintendent and several members of the school board
objected to our analysis in this city. Consequently, we have substi~-
tuted pseudonyms for the name of the city and the persoms involved and
have made other changes to maintain the anonymity of the informants,

\
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we say that the school board is made up of main-line Republicans, this
does not mean that they were nominated by the Republican party as such,

but that they are loosely identified with them.

The Lawndale political situation is now apparently in a process
of change. In-state and national elections, Lawndale votes Democratic.
- In 1961 a liberal Republlcan, Thomas Kelly, defeated a main-line Repub-
;‘llcan in the electlon for mayor.b Kelly, the Son of an Ir1sh Pol1ceman,

has run a '"clean" and "progressive" city government in the ‘eyes of the
voters and was reelected ‘easily, - However, the school board has remained

in the hands of mdin-line Republicans.

Lawndale's seven-member school board is in theory elected but
until recently it has been v1rtually self- perpetuatlng° Tradltlonally,
Whenever a member retlred from offlce, he dld so in the mlddle of his
‘ term, so that his ‘successor could be app01nted by a maJorlty of the
 board. The successor, running as an lncumbent was then elected Be-
tween 1931 and 1958, this formula was used to appoint nineteen new
members to the board; in only one case was a new member elected to the
" board directly. Its present president is a defeated state assemblyman,
‘but another member is a past president of the National Association of
School Boards. We might think 'of the board as’ having had a traditional
division between school-oriented members and aspiring or retired poli-
ticians; but it is also important to remember that they represented a
:- homogeneous' group of whitée Protestant main-line Republicans. In the
‘last decade one seat has been held by a Catholic Democratic labor

representative.

©1956: A School.for the Middle Class

" In 1956 the peculiar geography of Lawndale was well suited to
high school'raeialvand socio- economic'integration, The low-income and
Negro residents were Spread along one side. of the city. The city had
-five high schools, arranged 1n a:more or.less straight line the length

of the city. The northernmost school served a small blue-collar area,




~-35~

~and this school, Nortbn, ‘was a predominantly Negro schoal by 1945. The
remaining four schools were comprehensive schools, and all were districted
so that students from the low-income area and those from the middle-in-~
come neighborhoods went to each school. Every school (except Norton)

had always served both rich and poor. The Negroes then moved into the
low-income areas with the result that most ovaawndale's Negroes were
~distributed neatly. in predominant1y~white_high schools; every school
.-except Norton was integrated. However, new middle-income housing was

- being built in Woods, on the opposite side of the city from the Negroes.

. And of course, a growing population meant that more school space was

. . needed. The result was growing community demand for a new school to

serve Woods. The Lawndale school board was respomsive to this. (Most
of its board ‘lived in Woods, but in any case the city was conscious of

. 1ts need to stop the flow of whites into the suburbs.) But a school

- for the wealthy would disrupt the city's pattern of "comprehensive' high
-schools. Two bond issues were defeated partly because of the conflict
cover the new school. Apparently, the final resolution of the conflict
had been to build the new school, but also to appease the Norton commu-

nity by upgrading their school with some of the bond money.

When the bond issue was finally approved, a site for Woodside
High School was selected at the very edge of the city boundary. Obvi-
- ously, this new school would have considerable impact 6n the racial
balance of the other schools, but until it was finished and boundaries

set, no one would know how profound this impact would be.

While the school was being built, the board made an additional
concession to the Negro community. In 1958 a vacancy appeared on the
_ board, and the .board leadership and the Republican party offered the
seat to a Negro Republican lawyer who had been one of the spokesmen for
Norton High, James Clendon. However, presumably because Clendon was
Negro, he was not appointed to £ill the vacancy. Instead, the vacancy
was allowed to remain until the election, and Clendon, with the support

of the other board members, was elected to fill the empty seat.
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In recent years the board has had one Catholic Democrat. How-
‘ever, the present appointee is not an active Democrat, does not come
_from a major union (he was a used car saleman), and was more noted as

a '"Dad's Club" member who had long been interested in high school ath-

letics.

1961: The Second Woodside Dispute

In January, 1961, the school board began to discuss setting

boundaries for the new school, At the first meeting, it became clear
that the board had in mind that Woodside would serve the entire Woods
area, - This meant that the school would serve an all-white area roughly
ten miles long and only one mile wide. Such a school boundary could not

be rationalized convincingly. There is no road which runs directly the

" length of Woods. Thus studeénts at either end of the district would have
to travel through another school district in order to reach the new
school. Woodside was a neighborhood school only in the sense that the

- community it served was of a single racial and economic group. The im-
pact on the other schools in Lawndale would have been considerable since
three high schools which had had relatively small Negro enrollments would

now have larger Negro percentages.

At this time, the local NAACP had a new president, John Wadsworth,
a prominent Negro lawyer, who was active in the Democratic party and held
a state appointive job. Wadsworth launched a protest to the board and
recommended that the new school be opened to students from other parts

of the city.2 This began the debate over open enrollment.

The -superintendent rejected Wadsworth's demand, insisting that
it ‘would not be possible to extend Woodside's boundaries into the other

‘part of the city and that geographic assignment, rather than open en-

rollment, was "commonly accepted."

- 2Note that Wadsworth's protest follows immediately after the
New Rochelle case.
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- At the same: time a prominent civic organlzatlon,'the Conference
on Public Education (COPE), privately advocated a change in Woodside's

enrollmeqt.

.COPE can be thought of as representing that sector of the civic
elite who took a more liberal view than the main-line Republlcans. But

..COPE-was. also rebuffed.

In March the board approved a ten-mile- -long district for Woodside.
”.Only Clendon, the Negro, voted against the motion. The school was opened
in September. The NAACP apparently took no action in'fesponée to this.
.‘As we shall: see, throughout the Woodside dispute the civil rights move-

ment was very reluctant to- take any action, either in the courts or in

the streets.

1962: The Woodside Dispute, Phase Three

In May, 1961 two months after the vote on the Wood51de bound-
arles, Dr William Gordon was elected to the board, defeatlng a Repub—
lican. Gordon is a physician and an active liberal Democrat He
' immediately began an attack on several board policies. For example,
‘at one point he announced that one of the board members was going'to

resign to permit his replacement to be appointed and accused the board
-of perpetuating itself. He also made some general criticism of the
-operations of the schools and the quality of Lawndale education. By
taking a strong stand. on integration. he encouraged Clendon ‘to further

break with the rest of the board, and they sometimes voted together on

nonracial matters.

During the next year the board was engrossed in the problem of
replacing retiring Superintendent John Walsh. The issue was whether to
“bring in another "outsider” like Walsh, or not. (Walsh and the previous
'superlntendent hold national reputations.) .It seems clear that one of
'the board' s most influential members, ‘Gregory Foote (who had been ap-

pointed only two years earlier), favored a "local" appointmént, ~Finally,
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-on April 27, 1962, the board voted to promote. Assistant Superintendent

3
Stephen Jones (Gordon and Clendon voted against the appointment).

Immediately after Jones's election early in 1962, Gordon re- .
opened the Woodside issue. He proposed that the Woodside district be g
redrawn to eliminate some of the Woods: area, include some of the older '
‘neighborhoods, and reduce the total enrollment so that students from
outside the district would be.able to transfer voluntarily. His state-
ment was plcked up by the chalrman of CORE, William Turner, who called

for the app01ntment of a study commlttee

At the next board meeting, Turner, NAACP president.Wadsworth,

‘and a crowd of five hundred of their supporters -appeared. The board
listened to their statements, and the outgoing superintendent, Walsh,
‘made a statement which rejected all their demands. In some respects,
Walsh's statement was unconvincing. -For example, he explained that
changing  school boundaries might cost as much as four million dollars,

but did not explaln this- statement He went on to comment that the Lawn-
dale school board was not requ1red by law .to ellmlnate de facto segre-
gatlon Flnally, Walsh stated that the board did not keep racial sta-
. tistics, and therefore it was 1mp0851ble to know Whether Gordon's proposals

would result 1n 1ncreased educatlon.

Board member Foote picked up the "color blind" theme, stating
that it was wrong to consider race in the drawing of school boundaries.
Immediately after these statements, the board voted to reaffirm the orig-
inal boundaries, with only Gordon dissenting. (Clendon was not present

at this meeting.)

Thus the board position could be described: as follows:

3 ' ‘

The issue of appointing an "outsider" versus an 1n51der was
hotly debated, with at one point a majority voting to offer the job to
a prominent eastern superintendent. One informant explained that Foote

had intentionally insulted the candldate in order to persuade him to
refuse the offer, :
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1. The board was color blind;:it would neither intentionally

segregate pupils nor.intentionally try .to prevent segregation.
2. The Woodside issue would not be reconsidered.

3. Segregation was irrelevant to educational policy; the only

restraint on the board was the Brown decision.

The other proposal advanced by Turner, that the board appoint a
citizens coﬁmittee, was sgppérted by a_variety of civic groups. Finally,

. in August, 1962; the board voted to éstablish.a citizens committee to

stﬁdy the school's finances, building needs, and racial problems. The
civil.rights groups continue sporadically to protest the Woodside bound-
aries, and June Sﬁagaloff of the NAAQP,national office-appeared in Lawn-

Adéle to state thatlfhe NAACP waé prepared to file suit,_sit-in, or_boycoﬁt

_fhe’schools. She added that the schools ﬁere_also guilty,of discrimination

against teachers. The NAACP filed the promised suit a few weeks later.

Meanwhile, the citizens. committee was nearly stillborn. In Octo-
ber the board voted to invite the seven organizations which had asked for
- the citizens committee to each nominate tﬁreé-members to serve om it,
These included the NAACP, CORE, four religious groups, .and a "white-lib~-
eral” organization. But they then rejected a proposed statement by
Clendon which should have put the board on record as wanting to correct
ae facto segregation, and élosed the meeting by tabling an open enroll-

ment plan proposed by the new superintendent, Jones. '

The NAACP then replied to its invitation to designate three mem-
bers of the citizens committee with a flat refusal to cooperate. At the
"same time, the board continued to strain its relationship with the civil
rights groups by appointing as the chairman of the citizens committee
Clarence T. Wilkerson, who had previously served as chairman of the bond
“issue campaigns and was generally considered to be a conservative on
~racial matters. However, the board did reverse -itself and adopt Clendon's

policy statement.
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Several efforts were made in the next few months to satisfy the
NAACP. . During November, another board member, Milton Clark, presented a
resolution which stated that since "cpncentrations of minority groups"
was unfortunate, thevboard should céunteract this by expanding a program
6f compensatory education. While compensatory education may have been a

useful bargaining tool in 1956, it was no help now.

Jones brought-upfhisvopen;enréllmentfplan again in December.
Bésically; the plan permittéd'voluntary transfers from any school to any
other if space was available. However, Woodside had no empty Space-¥in
fact, the new boundaries resulted in the school using portable classrooms--
s0 that;nb one would be able to enter the disputed school as a result of
 the plan. While additional portable classrooms could be added to make
épace for transferees, the superintendent said he was opposed to this.

" At the second meeting devoted to the open enrollment plan, Foote'argued

in favor of placing more portables at Woodside to permit open enrollment.
However, he did not put up a-strong fight for his amendment and it was -de-
feated. It seems likely that had this motion been adopted, the civil
rights movement might have been partly satisfied. A vigourous effort on

- the part of the school board to get as few as one hundred Negroes into

Woodside might have been sufficient to satisfy the movement at this point.

Clendon made one last effort to entice the'NAACP‘back into sup-
‘porting the citizens committeef He proposed that the board charge the
citizens committee to make a judgﬁent'whether de facto segregation was
~harmfu1. Gordon fought to amend the motion, the meeting dragged on, and
finally the board voted to adopt the Gordon-Clendon Joint Resolution,
which instructed the committee to make "reasonable" recommendations to

reduce minority group concentrations. After eight months, the board had

- ~-agreed that the citizens committee could prepare an integration plan.

Lest the board retreat from its position, Gordon dashed to the TV cameras.
to make the announcement. With this, the NAACP agreed to cooperate with

the committee, and the committee began deliberations.
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' - With:establishment of the committee, the third phase of the
Woodside dispute came to an end. With the NAACP and CORE both partici-
pating in theccitizens comnittee, the civil rights movement was more or
.less content to wait for the report to be completed.  Three members of
the board came up for reelection during the ‘spring of 1963. Sam Murphy,
the Catholic Democrat, was opposed by five candidates, but won handily;
. Clendon ran against a member of the John Birch Society and was reelected;
‘and the liberals put up a candidate against the board's elder statesman,
- Arnold Horst, and Horst was aso reelected. . Then the board waited, from

..the spring of 1963 to the summer of 1964, for the citizens committee re-

port.

1964: Woodside Phase Four, The Committee Report

It was generally assumed that the presence of Wilkerson as chair-
man of the citizens committee would prevent the committee from'ﬁfoposing
‘any major changes. Howéver,vthe liberals on the committee, the civil
rights leaders, and the liberal Republicans ménaged to wrest control of
the commiftee-aWay from the chairman and drove through a report which,
while moderate on other points, proposed a redrawing of Woodside's
boundaries. In their recommendation, Woodside would be redistricted to
exclude the farthest extremities of its district. While the plan would
not have districted any Negroes into Woodside, it would have returned
some whites to other high schools and prevented these schools from be-
.coming-as heavily Negro. In effect, the proposed redistricting would
have made Woodside into a neighborhood school serving the immediate geo-
. graphic area. 'The committee also proposed a redistricting to increase
the number of whites in Norton. Finally, the report advocated that the
open:enrollment progrém be keyed to the integration issue by setting as
ité goals the relief of schools with heavy conceﬁtratiéns of minority
groups‘and the improvement of racial balance wherever possible. The open
enrollment program adopted by the board was eséenfially color blind; al-

:thbugh it did give preference to students in overcrowded schools.
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When the committee .report was released, the school system sched-
uled a series of public hearings on the report, Although it is difficult
to be sure what happeneéd here, it would appear that some mémbers of the
board approached neighborhood groups in the Woodside -area and encouraged
-them to give testimony on the report. The board scheduled-a series of
public hearings, during.which.timé*the‘dpposition to the report grew
. steadily. .Much of the testimony from the Woods area was thinly disguised
racism. After some five months of community discussion; the board met,
and the president (at this time Clark) led a discussion in which the five
_ﬁembers of the majority arrived at a consensus that the Woodside boundary
change was unimportant from the point of view of integrationm, and that
any serious attempt to stabilize the racial composition of the other
schools would require constant redistricting., But they also recognized
~ that it would be good if‘some sort of concession could be made. Foote
‘cpnsulted‘GQrdon, and they drafted a resolution asking the superintendent
fo produce a plan to extend open enrollment and to develop a master plan
for integration which would include the possibility of phasing out the
»all-Negfo.Norton school. Foote was quoted-as: saying that "I think the

support of the whole community would be behind us on that,"

This ended the fourth round of the Woodside battle--some eight
'years after it began. But whereas the St. Louis controversy had merely
consolidated the hold of the school board, the aftermath of the Woodside
fight was one of the most heated school election campaigns in the city's
history. 1In 1965 Gordon and the most liberal member of the majority bloc,
Margaret Willis, resigned from the board. Incumbents Foote 'and Clark,

two of the most influential of the majority bloc, were up for reelection.,

 The ‘majority bloc of the board had to find two candidates for
the vacant seats. It cleared the nomlnatlons of Lois Coxe and Harold
Smith:for Mrs. Willis's and Gordon' s seats, respectlvely Mrs. Coxe, a
E'defeated candidate for Congress,‘was 1dent1f1ed with the radical right;
Smith was a typlcal Republlcan candldate for the board. .A liberal slate

of candldates was informally supported by the Central Labor Council, the
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Democratic Party, the civil rights groups, and a.group of Gordon's ad-
visers., The slate included John Swartz (a Jewish attorney); rumning for
Gordon's ‘seat, a Negro junior college teacher, Rosemary Smow, for Mrs.
Willis's seat, and a Negro minister running against Foote.. Two other
‘candidates were entered with the support of a rival Democratic organi-
zatipn,‘one against Clark, the other contesting for Gordon's seat. A
candidate supported by the ultraconservatives filed for Gordon'S'seat.

~ Finally, a Woodside community group which had been formed to oppose the
.fedistricting of the school supplied-a candidate for Mrs, Willis's-seat.
‘The two rival Democratic candidates 1ost in the preliminary election.

The ultraconservative had trouble avoiding the help of the John Birch
Society and was also eliminatéd in tﬁe ﬁreliminary. Thé Woodside can-
didate was also beaten and Foote defeated his liberal opponenﬁ handily.
The chief candidates for the two vacant seats did not receive majorities,
and a run-off election was held for these two seats. The liberal Swartz
defeated Smith, with 51 per cent of the vote, but his‘Negfo running mate,
‘Mrs. Snow, received only 47 per cent of the vote and was defeated by Mrs.
Coxe. The board actually became-somewhat more conservative, with the
replacement of Mrs. Willis by Mrs. Coxe, but the majority had little

" cause to rejoice. The liberals were able to consolidate their position
by successfully replacing Gordon and came very close to adding a second
'Negrb to the board. Lawndale canvexpect the 1967 election to be inter-

‘esting.

Interpretation

. Who were the actors in this decision? We think that the decisionms
were, in fact, made by the board without outside consultation, although
this is not obvious. Since the board majority were associated through
the Republican party, it is at least possible that the key decisions
, were .made by party leaders. However,;it_is not likely that any important
discussion of school integration could have taken place im the Republican

Central Committee without our hearing of it. A very prominent Republican




bl -

owns the city newspaper, but it also strikes us as unlikely that he
played a direct or consistent role in the issue; certainly no one sug-
gested to us that he did. ..In fact, we do know that throughout most of
the controversy the paper covered the schools with a reporter openly

sympathetic to the liberals.

Mayor Kelly has publicly dlsassoc1ated himself from the school
board. It seems likely that his relations with the board are strained.
‘Finaliy, the liberal sector of the civic elite has attempted to influence
the board, but has only been able to do so through the citizens committee.
COPE ‘s earlier attempts to influence the boundaries of Woodside were ig-

nored, even though its chairman was the most promlnent industrialist in

the c1ty

~ Although the Woodside controversy was long and compllcated, it
is really a simple story. The majority members of the board clung to
their original plan, to provide a middle-class school, throughout the
debate. Faced with oppositiomn, they attempted to meet it .in four ways:
First, by adopting under Foote's leadership a highly legalistic, color-
blind approach, which suggested that the school board's behavior was legit~
imate if it merely conformed to the Supreme Court decision. By claiming
'a color-blind position, they were able to delay taking-a.ragial census
and were able to avoid making open enrollment a policy with direct rela-
tionship to integration. Second, they attempted to meet the demands for
integration with plans for compensatory education. The action the board
took with respect to compensatory education is not discussed in this study
simply because it is of little or ﬁo political relevance. The civil
rights movement did not accept the premise that there was an equation
~connecting these two goals. Third, the school board seemed to have con-
écious;strategy of delay,'so that each action was put off as long as
possible. Fourth, when these two approaches did not solve their problems,

the board allowed the Woodside community to mobilize to oppose integration.
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What alternativés did the board have? First of all, the school
system could have avoided drawing the original ten-mile boundary for
Woodside. There was enough opposition at that point to warn the board
that it was likely to hane difficulty. An all-white district which was
geographically more plausible would have undercut some of the opposition
of persons concerned with the racial stability of the other schools and
would have av01ded show1ng as much favoritism toward hlgh income whites.
It should be noted that the proposed redlstrlctlng of the citizens ‘com-
mlttee was a radlcal step, but one whlch did not bring any Negroes into
the all—whlte school. The board came very close to escaplng the dilemma
when Foote proposed permlttlng a 11m1ted number of transfers 1nto Wood-

51de.

In response to the board's action, the civil rights movement took
virtually no direct action except in the election campaigns. The closest
thing to a demonstration was the five hundred spectators‘in the May, 1962,
Vmeeting.‘ Where the civil rights'moﬁément has taken action, the board

.heé been responsive; for example, the open enrollment plan was at 1east
partly the result of the NAACP'S suit and its refusal to serve on tne
citizens committee. It seems 11ke1y that had the civil rights movement
organlzed a demonstration, partlcularly in the fall of 1962, the board

~might have’ been more acqulescent The NAACP did make a halfhearted boy-
cott threat in 1964. The suit agalnst the board has not moved 1nto court

-"at this time.

.-There‘may be two reasons for this inectix.rity° First, the Negro
comﬁunity'of Lawndale is less than twenty years old; there is no developed
Negro'community from which to draw leadership. 1In the absence of a self-
vsufficient ghetto, the leadership group tends to be biracrél and the
white members, like thése in most cities, less anxious to get involved

in direct action. Second, a part of Lawndale's potent1a1 1eadersh1p is

4Eventually open enrollment led to the presence of over one
hundred Negroes in Woodside, but this took place too late to have an
impact on the conflict. There was no objection to the.arrival of the
Negroes. ’
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drawn off by the presence of nearby cities with more ."intellectual™

climates.

- Why, then, dowe find in Lawndale a protracted controversy with

"no resolution? We can cite the following possible reasons:’

1. The board and its CrlthS became hampered by thelr own .
ideology. 1In readlng over its' struggles with policy statements, one
1gets the impression that the board has been more willing to support inte-
gratlon in practice than in pr1nc1ple. Similarly, the citizens committee
‘report represents a position with a heavy ideological tone, in which much
attentlon is paid to a "fair" districting of Woodside which does nothing
to eliminate segregation. The civiltrights movement also concentrated
on the Woodside issue. Attempts to focus attention on segregated elemen-

tary schools never got off the ground.

2. The insertion of partisan pOllthS into the issue has the

éffect of polarizing the communlty, so that the gulf between Gordon and

Foote becomes unbreachable. For the same reason, the Republlcan Clendon

has little influence on the Democratlc Negro communlty or on the Democratic
leadershlp of the civil rlghts movement In addition, the desire to strengthen
the Democratlc party becomes - a goal which occasionally confllcts with the

goal of winning the integration battle, and may explaln in part the un- "~

w1111ngness of the civil rights groups to 1ndu1ge in dlrect action.

3. When we have reviewed the other northern cities, we will see
much of the difference between Lawndale and St. LOUlS can be explained
4by differences in the board. The Lawndale school board has only one
l'member who might be considered a representative of the business e11te of
: the community; Clark is pre31dent of a large retail establlshment But
the board's polltlcal ties are reflected in the fact that of its seven

members in 1965 four are lawyers and another is a defeated candidate for

pub11c offlce.



CHAPTER -1V

BAY CITY

Bay Citybis a major city:iu New England and the.first large city
'1n the Unlted States to outlaw school segregation (1855). Today lt has
. one of the most hlghly integrated school systems of any c1ty 1ts size. .
Unllke St. Louis and Lawndale, the Negro populatlon is relatlvely small
(lO per cent of the populatlon) Students attend school out51devof this
small ghetto under an open- transfer pollcy Less than one;half of Bay
Clty s Negro students attend segregated schools. In additiou, the rem-

nants of abolitionist sentiment are still visible in New England poli-

tics.,

Bay Clty, w1th its 1ntegrated schools and its llberal tradl-
tlons, is now 1nvolved in what is probably the most bitter school inte~
gratlon battle in the North. The battle, which has 1nvolved boycotts,
s1t lns, new state leglslatlon, a cutoff of federal funds, a court

su1t and two electlon campalgns, is now enterlng 1ts third year. And
byet durlng the first two years, the controversy revolved around a single
p01nt. the school board s refusal to adopt a policy statement acknowl-
fedging the ex1stence of de facto segregated schools. In contrast to

St. Lou1s and Lawndale, the c1v1l rights movement has not accused the

board of 1ntent10nally segregatlng schools.

Stated in this fashlon, the controversy seems a bit ridiculous.
However, when the publlc debate is put 1nto context, it is not so im-
plau51ble. It is not as we thought for some time, simply a questlon

of semantlcs.

lAs in the. Lawndale chapter, all names of persons-and places
‘are pseudonyms.

47 -
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The School Board

The Bay City school board is an elected body with the. unusual
provision, adopted by the city's voters in 1949, that all five members
must run for election at the saﬁe time every two years. All five are
elected at large, a fact which, in a predominantly Irish- Cathollc city
" where ethnic loyalties are unusually strong, naturally excludes Negroes,
Jews, Protestants, and even non- -Irish Cathollcs. The electlons are
'Astrlctly nonpartisan and the candidates run on their own, SO that an
occasional "outsider" may get elected on the basis of a purely personal
’ following. For example, the only Protestant on the present board is the

 son of a well known political flgure

There have been at least two attempts by reform, good-government
groups to slate candidates to the school board. The first, known as the
"New Bay Committee" (NBC), had a qulck spectacular success, then collapsed
- and faded from S1ght In 1951, in the first election after the adoption
of the new city charter, with the city apparently still in a reform
mood, the electorate voted in a new mayor (the incumbent had been in
" office for decades) and swept into office five.of‘the NBC's candidates
for the city council and four of its five candidates for the school
board. Despite another successful election in. 1953, the NBC was through
by 1955 . The prlnc1pa1 energy of leadership was provided by a young New
‘Yorker fresh out of law school, but whose drive for personal power and

gain scared off many of the pr1nc1pa1 backers of NBC.

If the New Bay Commlttee falled, reform did not. The present
mayor was elected on a feform platform. Thus it is not surprising that
“a second effort has been made to reform the Bay City school board. Be-
tween 1953 and 1959, the board membershlp reverted to type, and in 1961
four of its five members were young, ambitious Irish politcians. 1In
1960 a new group was formed-~the Citizens for the Bay City Public Schools.
Unlike NBC the Citizens are exclusively concerned with schools. They

serve a 'watchdog'" function as well as recruiting candidates. 1In
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addition, they have been able to avoid the mistake of the NBC and retain
‘a strict reform character. In 1961 a financial crisis broke before the
election, and three of the four incumbents running were defeaﬁed. "The
four vacancies were filled by two Citizens candidates, William Thrall
and Thomas Kennedy, and two non-Citizens, Mary O'Connor Smith and John
Silverstein; These four, plus tﬁe surviving incumbent, Francis P. White,

made up the school board during the integration controversy.

The Bay City school board is viewed by some as a political step-
ping-stone, and one man became governor of the state and then a United
States cabinet officer after starting out on the school board. Though
his success is atypical, his aspirations are not, for the school committee
regularly attracts politically ambitious men and women. - Each committee
member is given an office in which to conduct school business and money
to hire a full-time assistant. Traditionally, these educational advisers
‘have‘spent much of their energy working on their employer's election

. campaign.

The issue of de facto segregation in the Bay City public schodls
was first raised publicly in June, 1963, Preceding that confrontation
. was a five-year history of what the NAACP calls "concern." In 1958 the
‘NAACP education chairman began to investigate differentials between white
.aﬁd Negro educators. From June to October of 1961, the NAACP tried to
effect changes in the school system by wofking through .a state agency,
the State Commission against Discrimination, but this effort was .gener-
ally unsuccessful. When the State Assistant Attorney General for Civil
Rights called for a facial census of the Bay City schools, Superintendent
McDonqugh refused on the grounds that the state's fair educational prac-

tice laws prohibited it.

In 1962 the NAACP published a report on the Bay City schools
1Shdwing the age and state of disrepair of many of the city's predominantly
Negro schools and the relatively Llow expenditures per pupil in these

schools, ~In this report and in behind-the-scenes talks with school
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- administrators-and school board members, the NAACP attempted to persuade

the:schools that de facto segregation was harmful; again, they were

. unsuccessful,

Finally, in June, 1963, the NAACP requested -a school board . E E
hearing on the question of school segregation. On June 12, at the first |
public confrontation in Bay City on this issue, Superintehaent McDonough
flatly denied the chafges.z The argument made by the school officials
‘at-that first public meeting was that since the school boundaries are
. not based on ethnic factors, there is nothing the schools need do. In

- short, there is no problem for the school to deal with.

Dissatisfied with this response, Negro leaders called for a boy-
‘cott on June 18 unless the school board agreed to thirteen demands which
“they presented. To head off this boycott, the five school board members
‘and the superintendent met for seven hours with four Negro leaders on
June 15. The four Negroes: at the meeting included three members of the
NAACP education committee and Canon James Winston, curate of St. Paul's
:Protestant Episcopal Cathedral and a leader of the direct-action New

England Freedom Movement.

The NAACP presented the thirteen demands, and twelve were  accepted
by the school board, The thirteenth was that the board issue a statement
recognizing that the schools were de facto segregated. The school board
 refused to use the phrase '"de facto segregation," and on this seemingly

- minor point the seven-hour meeting broke up.

The question is, why was the board reluctant to use the phrase,
and why were the civil rights leaders so insistent on thlS point? Let
us pause to review the five members of the school board, and the moti-

vation behind each of their positions.

2

Civil r1ghts leaders commented to our interviewers that Mc-
-Donough was extremely defensive about their complaints and tended to
interpret any criticism of the schools as a personal attack.
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1, Mrs. Mary O'Connor Smith is the daughter of a prominent
local politician. Mrs. Smith did not obtain a law degree until she was
in her middle thirties and ran for the school board soon after. :For
‘her, the school board was a political steppingstone, and it was gener-
-ally believed that her position would be entirely based upon political
calculus. Her home neighborhood, and political base, was the "south

end," a low-income Irish neighborhood.

2. Francis P. White, the only Protestant and the only holdover
“from the 1959 school board, held an ambiguous position on race. The
income from his family's firm enables White to spend five days each week
in his board office, answering queries from parents. Now in his sixties,
he has served on the board intermittently since the thirties. His polit-
ical strength lies in the low-income Irish and Italian wards. The civil
rights leaders expected him to be conservative on the race issue, but

hoped that he might follow the lead of John Silverstein.

3. John Silverstein, a Catholic, ran for the school board in
1959, while still in law school. He ran ahead of all other nonincum-
bents, and in the reform of 1961 he led the ticket. He was then twenty-
four years old. He campaigned well, and gained votes in both low- and
‘high income wards, and received "reform' votes from Jewish and Yankee
wards. He had made no secret of his political ambitions.and sought the
Democratic nomination for lieutenant governor in 1964. Silverstein was
placed in a bind--while he wanted to present a compromise which would
-bail the school board out of the situation, he wanted to'avoid being

tagged as-an integrationist.

4. Thomas Kennedy, then one of the Citizens' candidates, is a
college instructor. Although a staunch supporter of reform, he was an
equally staunch conservative on the schcol integration issue. Although
his support was primarily in the reform wards, he did well enough in

some Irish wards to run second to Silverstein in 1961.
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5. William Thrall, the other Citizens' candidate, is a broker.
His electoral support came largely from the Jewish-Negro-Yankee reform
wards. Since coming on the board, he had moved rapidly into a strong
-integrationist position. He was-also-an aggressive champion of modern=

. izing the Bay City schools.

"Throughout most of the civil rights cohtroversies, the board

voted four to one against Thrall. Although Thrall was successful in

- introducing some nonracial legislation, his relationship with the three

nonreform candidates was becoming more  and more strained.

The most plausible explanation of the vote on the de facto segre-~
gation statement is that Mrs, Smith took a position at this p01nt to hold
‘a firm line against any concessions to the NAACP on the integrétion
‘issue. Kennedy was iater to say that he was opposed tocdiscussion of de
ﬁgggg’segregation because the discussion would be a foot in the door
which might eventually lead to massive bussing of students. Francis P.
-White's position may be in part due to his belief that most of the lan-
guage associated with race relatioms, including even the words white and
Negro, was misleading. The implication of this is to force him into
‘positions which sometimes appear even eccentric. - Apparently the civil
rights movement was not completely displeased with the outcome of the
‘negotiations. - Some of its leaders felt that in the long run, the boycott
‘would be of more value than a quick settlement. Prior to the school
.board meeting, a prominent Negro politician called a meeting where several
NAACP leaders urged that the boycott be delayed. It seems clear that
the political leader who chairéd the meeting was opposed to the boycott.
However, the two leaders of the New England Freedom Movement (NEFM), Paul
. Jones, executive director of St. James Social Center, and Canon James
lenston clung to their position that the boycott would be called unless
the board agreed to all thirteen demands. It was also agreed in the
course of this- and future meetings that the NAACP would handle the actual
negotiations with the board, while the NEFM would take charge of the
'boycott.
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.In a last-hour effort to avert the boycott, the governor tried
desperately to act as mediator and arranged for secret negotiating ses-
sipns between the school committee and Negro leaders. This was the only
. time the Bay City séhool system came close to a workable compromise on

the.school segregation issue. It éeems clear that the governor wanted
| the school board to adopt a de facto segregation statement, and that he
had been in close touch with Negro ieaderskregarding the statement.
Hencé, John Silverstein who undertook the responsibility of drafting the
statément, éould be confident that it would be acceptable to the NAACP.
Knowing the intensity of the struggle, the reader may well be surprised
at the blandness of the statement: | |
While the heading under which these matters have been
brought to our attention is that of "de facto segre-
gation," any thoughtful person will agree that the
fact some of our - schools are overwhelmingly Negro is
not the result of policies of the city's present nor
previous school committee, It is, rather, part of a
seamless web of many forms of discrimination in
housing, and areas.
Smith and Kennedy could be expected to vote against the statement, but
White accepted it; then Thrall upset the apple cart and rejected it and
the bdycott was on. Thrail told the interviewer that Silverstein's state-
ment was designed to avoid a boycott: "I was more concerned with the
causes of boycotts." 1In all our cities, it is one of the few cases when
a board member took a more militant positibn than the civil rights leaders;
it is the only case of a vote which was a coalition of both extremes
" against the middle. There are a number of possiBle reasons for Thréll's
vote against the proposal. Probably he simply thought that since the
board waé'going to reject any specific demands for action later, this
was as good a spot to provoke the fight as éﬁy, In any case, the final
result of his vote was only to speed up the board on its collision course.
It seems likely that negotiations with the NAACP would have brbken down
soon even if this hurdle had been passed. The school boycott went off

on-schédule, .only SixAdays3after~the-firstqmeetinwaithuthe.boardwi'ﬂh”



-54-

Three-fifths of the Negro pupils in the upper grades:were absent on the
day of the boycott.

Partly in response to newspaper criticism of its refuéalvto ac-
" knowledge the existence of'segregation,‘the school board established an
advisory commission of fourteen citizens to serve as a medium of commun-
ication between the schools:and the Negro community. The NAACP angrlly
refused the three seats it was offered ("'we, not the school board, will
decide who is to:speak for the Negro community"”) and secretly pressured
the'other'Negroes not to serve on this commission. The NAACP won this
skirmish when the other Negroes announced their refusal to serve, but
the argument degenerated even further when the school boeard announced
on July 23 it would no longer discuss racial issues with the NAACGP,
stating it would work only with the biracial commission it had set up.
In response to this slap in the face, Negroes and whites picketed the
school offices. The school board eléction came in the midst of this,

with all five members up for reelection.

The NAACP campaign supplied Mrs. Smith with more publicity
than she could possibly'havewobtained'on her own. Three days before
" the election, one newspaper carried banner headlines describing a
demonstration led by the NAACP, photographed anti-Smith signs, and
quoted NAACP leaders urging Neégroes to vote..

At the same time, Mrs. Smith was waging her reelection campaign.
-A number of our informants, both liberals and conservatives, stated that
‘Mrs. Smith had used the race issue to stir up white wards. Finally, to
'add to the complications of the election, the board voted shortly before
‘the electlon to replace the retiring Superintendent McDonough by promoting
one of hlS assistants, Gerald S Braun, to:the. post. = Both Thrall "and Ken-
.nedy urged the-school board to search for a superintendent from outside
the system. In any case, Mrs. Smith received over 60 per cent of the
vote to lead the ticket. Lagging behind were the other two nonreform

candidates, Silverstein and White. Kennedy ran fourth, and Thrall fell
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farther behind to fifth place. The Citizens for the Bay City Public
Schools had entered two other candidates in addition tdfkennedy and
Thrall, including a Negro. Although neither won a seat, they ran far
ahead of the other three nonincumbents in the race. If Mrg. Smith's good
showing and Thrall's poor vote can be attributed to the race issue;
Kennedy's fourth place vote is:a bit mysterious. Silverstein interpreted
it as a repudiation of the reformers' attempt to bring in an outsider

as superintendent. This seems on its face to be unlikely, but it is

-as. good an explanation. as-any.

From November on, the cbntrovetéy continued to boil. The NEFM
set the date for its second boycott for February 27, 1964. 1In another
effort to head off a boycott, the board met in a televised public session
to decide, not to what to do about integration, but whether they‘were
"willing to meet with the Negro leaders. Silverstein and Thrall Supported

the motion to meet with them; Kennédy'argued that bussing was the only
solution to imbalance, and theréfore there was no point in dﬁscussing
"it. . (The NAACP had not made any statement requesting bussing.) Mrs.
Smith argued they should not acknowledge that any problem existed.
White voted for the hearings on the grounds that they heard other peti-
tioners, but added that transferring children out of segregated schools
would prevent;them'from receiving compensatory education. The hearing

-was approved three to two.’

At the hearing, the NAACP requested that the school committee
-appoint a panel of school board members and NAACP appointees to consult
-with experts and determine whether segregated schools are harmful to

children.

The board eventually decided not to establish the panel, voting
“down Thrall's‘motion four to one. Mrs. Smith took the most extreme
position at this meeting, with a debating style. appropriate to-a Senate
Ainvestigating committee. For example, a professor of education spoke
on the correlation betwéen,integratioﬁ and educational achievement,

only to have his testimony interrupted by Mrs. Smith:
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Smith: . Have: you :ever visited the Bay City schbdls?
Professor: ©No, I. .
Smith: . Thank you,

At the end of the board's discussion, Mrs. Smith offered a motion to

bring legal action against the two leaders of the NEFM but the motion

3
was defeated four to one.

On February 27, 1964, over one-fifth of the city's. students stayed
out of school. And this boycott had its effects. Twenty-four hours
later, the State Board of Education ordered-an immediate racial census

.of the public schools and began to organize . a study of the effects of
racial imbalance on education. With two "task Fforces" of educators

doing the actual study and with a cast of big names lending prestige to
the findings, the State Board conducted a year-long study. Known as the
Advisory Committee on Racial Imbalance.and Education, the group included
a university president, a major industrialist, the Catholic Cardinal, and
a banker from Bay City's oldest family. Their report, filed in April,
1965; concluded that racial imbalance (1) does exist in the schools and
(2) is harmful to both white and Negro pupils. The major recommendations
. iIncluded (1) the immediate closing of many old, predominantly Negro,
school buildings; (2) the transfer of those students to other schools;
(3) the expansion of school districts and the construction of larger
échools in order to draw from both Negro-and white neighborhoods; and

(4) an immediate mutual transfer of 5,000 Negro and white students in
grades three to six_iﬁ forty-five schools. "The schools involved in the
mutual transfers are relatively close together. . . . No extensive cross-

city transportation is involved."

‘3The boycotters were also threatened with court action by the
Negro political leader referred to earlier. (In reply the boycotters
obtained the support of white suburbanites who publicly volunteered to
'pay the fines!) Indeed, throughout the campaign the civil rights move-
ment had considerable white support. One story is that during one of
the boycotts, so many white students turned up at one of the '"freedom
‘schools" that some of the Negroes had to be bussed to other locations.
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. The Advisory Commission noted explicitly that it found no evidence
that the school committee was to blame for the racial imbalance. - On the
- other hand, the fourth recommendation went well beyond any integration
plan in use in any large city. Of course, the recommendations had no

-legal force.

Only Threll'supported the report. "I'm pleased," he said, "and
-satisfied because the principles on which the. report is based -are in full
accord with my position.. There is racial imbalance in the schools. It
is harmful to Negro and white children. And it should be redressed."
:But-Smith and Kennedy were outraged. It is. interesting to note that
virgually all their objections were on the subject of bussing. Mrs.

- Smith was "appalled" at the suggestion of bussing, and referred to the
report as '"'the pompous proclamations. of the uninformed.'" The proposal,
- she-said, "is undemocratic, un-American, absurdly expensive, unwprkable,
and diametrically opposed to the wiéhes of the-parents of this city." But
this time. Kennedy s comment was more - provocatlve than Mrs. Smith's. Ken-
 nedy said, MAfter forty years in education, twenty-five of which were in
; the Negro area, I am very certain that moving them around is not going
| to make them’ learn any ‘better." Whlte-sald he was convinced that "white
:children do not-want to be trehsported into schools with a large propor-
tion of backward puﬁils\from unprospering Negro femilies who will slow
down their education;" :(The NAAGP's-president publicly referred to these
.Statements -as belng as . dangerous to the well-being of Bay City as Hitler

was to Germany and the world )

_ When it comes to dogma, Mrs. Smith ¢an hold her own with the
liberals. . For example, the report said that one of the harmful résulte
-of racial imbalance was that it failed to prepare children for a multi-
racial community,'nation, endAWOrld. If multiracial living was the goal
of education, Mré. Smith asked, :what about the privete schools. which sepa-
rate-pupilsvby econdmic status and by religion and have.an overwhelming

proponderance of whites? "With keen interest, many citizens will now
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observe the parochial school system of the archdiocese. . . . Will this
-school ‘system now embark on a program of integration with the public
‘schools so that children of different races, colbré, and religions will
have the benefit of 'integrated learning experiences' which the blue
ribbon advisory group tells us is vital to a quality education?"4
Superintendent Braun expressed "deep disappointment" that a panel of

such eminent citizens should have come up with such faulty findings and

recommendations.

Prior to the filing of the report of the Advisory Commission, the
local chapter of CORE, which had hitherto played only a supportive role
in the school controversy, brought the federal government into the picture
“for .the first time by filing: & complaint with the”Depgrtment.ofAHealth, Ed-
- bcation, and ‘Welfare (HEW) under the 1964 Civil Rights Act. Pending the
outcome of its inquiry into CORE's complaint of segregation, HEW withheld

federal funds for manpower retraining, These funds were.later released.

_ At the end of April a new tack was taken by the NAACP. It filed
Suit’in Federal District Court against the -school board and the superin-
ﬁendent on behalf of eighty-bne Negro'pupils, alieging, inter élia, that
the school committee .and the superintendent set up segregation inbthe
_-classrooms by creating arbitrary school districts "in such a manner as
to establish and perpetuate' a racially éegregated school system. This
-reflects. the general tendency in integration controversies to expand the
1i§t-of charges made against the school system, for in fact, until then
thé civil rights movement had paid little attention to the possibility

that -one or more of the school districts might be gerrymandered.5

_ 4Mrs, Smith's political star had already risen considerably as-a
result of her victory in the 1963 school committee race. In 1964 she filed
in the Democratic Primary for state treasurer, Although she gained a
majority in Bay City, she ran last in a field of four in the rest of the
‘state, losing badly in most.of the suburbs. Thus her political future
-seems to be limited to the city proper. During .the 1965 school board
€lection, there was some newspaper discussion of hér possible candidacy
for mayor. ' » '

5AJ_though there are many integrated schools surrounding the Bay




As this report goes to press,; the battle goes omn. When school
opened in the fall of 1965, several Negro elementary schools were over-
crowded. The superintendent requested funds to buss these children to
less crowded white schools;' this was rejected by the board. Up to that
time, the school board had been routinely bussing students to relieve
overcrowding; it now voted not to make any further increases in the num-
ber of students to be transported. The civil rights movement responded
by organizing their own transportation program, "Operation Exodus,' and
moved approximately three hundred students into white schools. There
was a furor over whether the students had a right to transfer, and Bay
City again found itself making national headlines. The integration issue
reached its zenith just in time to have the maximum effect on the 1965
'school board elections. This time the Citizens for the Bay City Public
Schools decided not to support Kennedy, obviously because of his votes
on the race issue. They also attempted to turn public attention away
from integration and toward other reform issues, but the damage had been
done. All five Citizens candidates survived the preliminary election

but lost in the general election, including incumbent William Thrall.

Interpretation

In the racial integration issue, the school board has exercised
a great dealvof autonomy. The governor and the attorney general were
unsuccessful in their efforts to intervene, and during the 1965 bussing
battle, the mayor had publicly supported the bussing program. The state
and federal governments may eventually force the school board to back
down, but only by threatening to cut off funds. Nor will demonstrations
"have much effect. Although the board initially was willing to make some
compromises to avoid the first boycott, it seems unlikely that under any

condition they would have gone far, and in any case the time for compromise

City ghetto, there are two points where segregated white schools are

quite close to Negro residences. The case might be based on one of
them,
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is now past. Nor has the change in superintendents had any effect on the
board's action, despite the fact that Braun is noticeably more "liberal"

than his predecessors.

The difference between this school board and those in Lawndale
and St. Louis is.obvious. The school board's five members include two
professional politicians whose career demands frequently conflict with
the demands placed on them by the school's needs. If Mrs. Smith feels
that cutting off federal funds is necessary for her to be elected mayor,
she will have little choice. If the other three members can be considered
'loyél to the schools, they express their loyalty in drastically differ-
ent ways. White is a nineteenth century individualist who tends to
dgpend littie upon other board members; Kennedy is a comservative on
race, and Thrall a fighting reformer who has little opportunity or
willingness to associate himself with White or the board's politicos.
(One of the'othér board members described Thrall with the ambiguous

phrase "abominably-intelligént.")

Even if there were little public controversy, the board would
still be hampered by its natural internal conflict. With the board
members competing with each other for votes every two years, and with

each struggling to maintain his constituency, they are naturally in
conf‘lict.6 At board meetings, discussion tends to ramble on for hours.
‘As we have noted, the pattern of voting is erratic, and there are no
two members who have not disagreed on one of the major issues facing
the board. On the five-member board, it is difficult to predict who
will be the “swing" member of any particular vote. In contrast to this,

~ the school board has been faced with a civil rights movement which is

Even routine administrative matters are affected by the school
board's style of decision making. For example, at one meeting it was
announced that the post of assistant school custodian was open. The
chairman ruled that appointments to this post should be made by the
board and without asking the superintendent for a recommendation, two
of the board members nominated persons for the position. After some
discussion the matter was referred to the superintendent.
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united, militant, and haslconsiderable.organizational skill, The civil
rights movement wasted little time going into the streets, and when they
., did, they developed considerable support -ameng white  suburbanites. Their

‘contacts with state officials are much c¢loser than-are the school board's.

A list of the most important c¢ivil rights leaders in the Bay City
- school controversy would include probably eight persons. The following
. brief biographies of six of .these leaders serve to demonstrate one unique

-aspect of the Bay City civil rights movement.

- Canon James.Winston, who was curate of St. Paul's.Protestant
Episcopal Cathedral, is now on the:executive staff of the Commission on
'Religion and Race of the National Ceouncil of Churches. He is-a graduate
. of Union Theological Seminary and Dartmouth, where he majored in com-

-parative literature and philosophy.

~Paul Jones is director of a social center in the ghetto. - A grad-
uate of Dartmouth, where he majored in psychology, Jones ran for Congress

“in the 1964 election on a peace-civil rights platform.

» - Sam‘*Ackerman, who_is-white and Jewish, was one 6f the founders
-of the local COREvchapter. Ackerman, a graduate of Antioch and Harvard,
whére he ma jored in history and Soviet'studiés, has been teaching histery
in a well-to-do suburb and has recently joined the staff of the'national
office of CORE,

Thomas . Wilson, a vice-president of the NAACP and one of their
attorneys, is a graduate of Harvard University and Harvard.Law School.
- At the time of the school boycotts, Wilson was the governof's»advfser

‘on racial issues,. .

Larry Stone, education chairman for NAACP, is an engineer with
white architects working for him. For many years,. Stone has been ap-
 §Ointed by the governor and the mayer to impgrtant posts. . For example,
he is the chairman of the Governor's Committee on’'Education and is a

- member of the Mayor's Advisory Committee on Urban Renewal. In addition,
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he is the first vice-president of the Citizens for the Bay City Public

‘Schools., Stone is a graduate of Purdue and did advanced work at MIT.

Ph111p McNelll, p0331b1y the only executive secretary of an NAACP
chapter who is a sociologist, is a graduate of Indiana University, where
he won a Phi Beta Kappa key. While doing graduate work, he wrote a paper
criticizing the NAACP. for not being sufficiently aggressive, and he was
" promptly hired to be the executive secretary, Only one of the five (ex-
cluding Jones) is a native of Bay City. 'Three are alumni of Harvard, and

-their median age is thirty.

The unity of the civil rights movement conceals a serious disa-
‘greement over goals. On the one hand, the movement believed that recog-
nition of the evils. of de‘factq segregation was a major goal. ' However,
it also felt that a campaign of demonstrations was necessary to overcome
the -apathy of the Negro community and mobilize public sentiment on a

- wide scale, . Thus the civil rights movement felt that it could benefit
fiom the board's acceptance. of e policy statement:ati the very beginning,
but it also knew that its goals would be served if the board chose to
take a hard line. Other civil rights movements would have been less
:1nterested in demonstratlons for thelr own, sake. In addition, the civil
rights mqvement had a third goal, as is indicated by Larry Stone's mem-
‘bership in Citizens for the Bay City Public Schools, and by the Citizens'
Negro candidate for schoolkboard being dctive in the NAACP; this Wasbgen:~
-eral reform of the school board. 1In the 1959 election, before the Citi-
‘zens was organized, its founder, Mrs, Biddle, ran for the school board;
even then she ran well in the Negro wards, so that a reform-civil rights
coalition was 'natural," This has posed a serious dilemma. The pre-
‘election civil rights demonstrations of 1963 and 1965 seem to have hurt
the chances of the reform candidates. (The Negro candidate pulled rela-
tively more votes from white wards in 1961, before the school integra-

tion issue came up, then he.did in 1963.)

The impressive wictories of Mrs. Smith in the school board elec-

tions of 1963 and 1965 have been interpreted as evidence of white
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opposition to school integration. However, the results are not this simple.
The marriage of reform and civil rights hag done little to help either;
but the reformers, whose base never extended beyond the one-fourth of thé
city which was non-Cathdlic, were never a potent political force. They
probably woﬁld not have done well even if the race issue had not come up.
More important, the battle in Bay City has not been concerned so much

with school integration as it has with deciding a more fundamental issue.
The civil rights movement has not made demands for extensive integration.
As one civil rights leader commented about one of the negotiating sessions,
"If the school committee had done nothing more than say they interded to
do something, that would have been enough." But what the civil rights
movement has demanded has been something much more valuable. For recog-
nition of the right of Negroes té integrated schools implies a recognition
of Negroes as occupying a new social and political position. It is this
which we think has been put to the test in the school elections. Or to
use the language of the board's lonely integrationist, William Thrall,

it would help to satisfy the Negroes if "official Bay City could recognize

their humanity."



" GHAPTER 'V
Y NEWARK -

The remalnlng five 01t1es in our study have appointed- school ‘boards.

Of the flve Newark is. p0351b1y ‘the most 1nterest1ng.;

There are apparently only & handful of ‘political machines remaining
- in the blg cities today. By “mach1ne“~we'mean thexpolltlcal-organlzatlon
“whic¢h maintains itself almpst.eXClusiveiy with'pafronage and other material
rewards, Newark provides us with"a' textbook ‘example of the machine in
oberatibnl--Evén Newark has flirted with reform, however, in 1954, Newark
adopted~a’may0r—cduneil‘form‘of government dfoppihg_its‘obsdlete commis-
‘sion structure. ‘At thit time, one of the commissioners; lLeo Carlin, sup-
ported the reform®and was elécted mayor. In 1962 the present mayor, Hugh
Addonizio, was elected with the support of at.least part of the Republican
_organization, SOme:elemeﬁtsigf the, Democratic party supporting his. opponent.
- (Newark local elections are nonpartisan.) Thus both of the last two mayors

have incorpérated limited “reform': élements in their program: .

‘Newark, like Laﬁﬁdale, could be described- either as a suburb,
since it is- fiftean minutes from Manhattan, ot as an industrial central
city, in’its own right. But in Newark the passing tourist would have no
:difficulty'decidihg which label betterldescribed the'city. Newark is
primarily a city 6f heavy industry and working-class housing, though it
houses home offices of several major insurance forms, including Prudential.
“Much of its industry is absentee owned, and its managment liveés- in "The
‘Oranges'--New Jersey's middle- and upper-income suburbs. Like most older
cities, Newark lost much industry after World War II, although new com-
~mercial and financial firms have partiy offset fhe»idSsL

Tradltlonally,.the domlnant ethnic group in Newark pOllthS is
the . Irlsh—Amerlcans, although the' eléctionof Mayor ‘Addonizio has brought

the. Italian-American group to-a dominant position. Actually, the c1ty
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was 34 per cent Negro in 1960 and. the Negro population is growing rapidly,
so that there are more Negroes than Italians in the city. However, the
younger Negro population may have to wait for many years before they con-
stitute enough persons of voting age to play the major role in local
politics,

Newark, then, has:all the conditions necessary for the ideal-typical
~machine: ' a heavy concentration of Negroes and ethnic groups, a small and
disinterested business elite, a population which is:.apathetic and which
turns it-attention toward New York, And the machine has-an:ideal-typical
image; to many of our informants, it is-seen as efficient at vote getting
and at co-opting its critiecs, but ineﬁt at e&erything,else. We were told

- a number of stories suggesting that the government was corrupt‘énd tied

1

to organized crime. The - school system -was the one part of the city ad-

~ministration which has not been affected by any reform.

The school board's nine members are appointed by the mayor with-
.outiapbroval_of'any other governmental body. The bulk of the board consists
of political appointments representing Newark's various ethnic groups,

. One informant stated that only six of the nine are political appointments
‘who are active in elections, . ThiS'figure may be correct, but at the time
of our study we thought. it too low. As one board member said, "I don't
‘know what X is doing on the board; I didn't see him in the last campaign!"
The board has served as‘a-pélitical stepping-stone. 1In fact, Mayor Carlin
served eight years on the school board before moving to the city council
and the mayor's office. Of the present nine members of the board, four
‘are Catholic’ (two Italians, one Irish, and one Polish) four are Protestants
(of whom two are Negro), and one is Jewish., Three of the nine are attor-

neys, another is the wife of an attorney,

1We should make it doubly clear that we are talking about the
image; we have no reason ourselves to know whether these charges: are
justified or not. However, the 1965 grand jury raised the issue of
organlzed gambllng again.
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- The schools have been the target of mUch-criticism.- (As always,
Asomg.of‘thé-Criticism'must:be'dismiSSedAasjunfOunded;)' Much of. the criti-
"ciémfhas focused on-dllégations of.severevoyefttoWdiﬁg;‘particulérly‘in

Negro schools. A report by the.directdr’of’thé'NeWark Human‘Righté-Gome
;mission:chargeS’that teacher: turnover 'is highfandgthat,anvaﬁnormally‘1arge
nuﬁberfdf"teaéhers'afé substitutes. - The-éombinedfimPact‘of~the»SoéiOe“ ‘
‘;reconcmig'status»ofvtherNeﬁark»pbpulétion-and ﬁhe-conditions in the schools
result in a system where, at thé“sixthvgfade,Vthéumedién'scofes'on the
‘Stanford Reading Test are below the national norms ina heavy majority of

“the city's forty Bix. elementary gchools.

The flrst Negro was.- appointed to the Newark -school board in 1942,
The present board president, Harold.Ashby, is Negro, and- Mayor Addonizio-
\appoinfeﬂ?ajsecond Negro tOwthe:board.,%Thustewark:wasuoné of :the first
cities in' the United States to have,a*Nggrobeard'mgmber, and one of the

first to have two Negroes on the board, Both_areblawyersy

1961: The‘Fifst School Desggregat;on Issue

Prior to 1961;. the civil rights movement was concerned with dis-
crimiﬁatbry practices within the  school system, and with the overall quality
of education, rather than school segregation. The first issue raised was
the demand that the school system appoint a Negro to an administrative
post. Later, an interracial community organization, -the Clinton Hills
-Community Conference, began an attack on Superintendent Kennelly, asking
:thaf he be dismissed as incompetent. He was ‘also accuged of being preju-
.diced, but the main charge was that he failed to anficipate building needs.

The Clinton:Hills group was joined by white and Negro rellglous groups.
However, the school board unanimously rejected the demand: that charges be

f;brought against the superintendent., (In New Jersey superintendents have
" tenure in their positions.) '
A series of factors cooperated to bring thé.school'integration

issue to the surface at the same time that the board was defending Kennelly,
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-First, the school system converted a junior high school to high school use
in the Vailsburg area. Vailsburg is-a peninsula jutting out to the west

of the city and is an-all-white community of middle-.and low-income housing,
. The bondaries set on the new school would make it all white, and its stu-
.dents would be transferred out of an integrated high school to attend it.
Thus the Vailsburg issue is similar to: Lawndale's Woodside High School (but
without as much circumstancial evidence or gerrymandéring).. Like the Wood-
-side district, Vailsburg has symbolic significance. It is the home.of five

of Newark's nine councilmen and Mayor Carlin.

- In the late 1950's the NAACP and Attorney Paul Zuber were active
"in de facto segregation suits.in both-New Jersey and New York state, and
the New Rochelle verdict had been handed down only a few weeks before Vails-

.burg opened.

The integrated community adjoining Vailsburg is Clinton Hills, so

it is hardly surprising that the NAACP's - education director (Stanley V
. ‘Winters, an officer of the Clinton Hills group) picked up the Vailsburg
issue.and brought in Zuber to filé‘a'suit charging that the Newark schools
-were segregated. ~ As usual; Zuber's presence indicated'a split between the
‘national NAAGP and the local branch. As seems to be typical of these suits,
‘there was. little moﬁey..,Zuber-was~simultaneously involved in several other
“important cases, and the NAACP began looking for an out-of-court settlement.
Actually, as in most .northern segregation cases, it is difficult to.guess
how good a case the NAAGP had. Winters was ¢learly the one person most
committed to the:.suit. He produced a.report documenting the charges to
be.leveled in the suit. He is also the only important civil rights.leader
‘who 'was not Negro, and the. only member of the branch executive board to
oppose-an out-of-court settlement. Mayor Carlin, who was then running for
reelection against'Addonizio, was-also interested in settling the c¢ase:and
helped establish contacts between the school board and some of the NAACP

-officials.

In January; 1962,. Zuber and the NAACP branch president met with
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school board- President Morris Fuchs, Superintendent Kennelly, and other

- school officials. They produced an out-of-court settlement which centered
'iaround the adoption of a limited open enrollment policy c¢alled Optional
2upil Transfer, and the appointment of a Citizens' Advisory Board to ad-
vise_the board on integration matters, ;With,this minimél ﬁictbry for the

integrationists, the case was withdrawn and Zuber left Newark.

The school board adopted the.Optional Pupil Transfer plan in March.
At that meeting, the board also voted:to meet with the NAACP to establish
~the.structure. of the Citizens' Board, It was. agreed that the NAACP would
‘be permitted to nominate five of the thirteen members. It is indicative
.of the interrelationship between the actors that the NAACP suggested-Aéhby,
who that same day was appointed to the school board by the incoming. Mayor
:*Addonizio. The other four NAACP nominees included a representative of a
Negro businessmen's group, the associate-director. of the state chapter of
.the National Conference of Christiansand Jews, and two NAACP members. By

June the Citizens' Advisory Board was officially established.

Under the reguiatibns governing Optional Pupil Tranéfer, 347 students
‘were permitted to tranSfér, and apparently less. than 200 of these were Negro
"students going into predomiﬁantly white -schools, -Allbeight of the plain-
tiffs in the original Zuber case did not receive transfers, but the new
Negro board member, Ashby, asked the board to pass a motion.permitting’

them to transfer also, and this.was done.

iThe Citizens' Board limited itself to watching over the details.of
the transfer plan and never played a.role of importance in the situation.
Over a year éffer it was formed its preSident, Ralph M.. Caprio, manager of
the Newark office of Metrbpolitan Life Insurance, commentpd that he "would
be the first to admit we've done pfaéfiéally nothing."

While many members of the NAACP executive board seemed .to Be satis-
fied with the outcome of the suit, Winters, who had not been consulted
gdufing the bargaiﬁing, was not. From this time on, he and the Clinton

Hills-Council,engaged in a guerrilla war with the school board; their
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persistent testimony about inferior education became a consistent theme
of Newark school board meetings. However, he was never able to mobilize

-a sufficient protest movement ta force any action.

The segregation issue reappeared in another community a year later.
In the spring of 1963 the school board fearranged the boundarieé between
Peshine and Hawthorne elementary schools, just south of the Clinton Hills
area. In an effort to balance overcrowding in these two schools, the
school board transferred 161 students, some. of whom were white, from
Hawthorne (74 per cent Negro) to ' Peshine (96 per cent Negro), Hawthorne
was a middle-income area in racial transition, while Peshine was a working-
class Negro area, The parents protested the transfer, partly because both
white -and Negro parents-objected to attending nearly all-Negro séhools,
and partly because they felt the quality of education to be lower at Peshine.
While the parents received some advice from the Clinton Hills Council and
from one of the Negro board members, and had the support of civil rights
groups, this was primarily a neighborhood protest, which used the tactics
of the civil rights movement without really attempting to identify the
issue as a civil rights issue. At first the school board paid little

attention to the protest,

On the first day of school (September 9), 111 of the transferees
boycotted. Five days later the board rejected the request of the parents
that they be allowed to transfer to other schools, The parents had sub-
mitted a list of white schools which.were less crowded than Peshine,

When the board rejected their request, they organized a picket and sit-in
at one of the échools which they had wanted to transfer to. In additionm,
the: parents organized a !"freedom school," using volunteer teachefs in a
private home. .Immediateiy éfter the sit-in, Mayor Addonizio met with the
parents., After the meeting, the maybr announcéd that the board would
consider their cases on an individual basis. Ashby, who also participated
in the negotiations, added that the board would reconsider the entire mat-
ter. On September 24 the board'metvand entertained a moﬁion to give the

161 Peshine transferees top'priority over the other students in the Optional
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-Pupil Transfer waiting list: Although some boatd mémbers~pfotésted that
‘this-was diserimination in favor of the protesters, and-agaihst'the other
‘applicants, the board adopted the motion by a‘six to three vote. This
meeting was held on: September 24, exactly twoywéeks-and'oneﬂday after Qi

~schooel opened.

" Interpretation

‘The Charapteriétiés of the politiééi machine, as-én "ideal type,“
arg:"(l) The memberS»are disciplined by'matériél reWardé, such-as patronage,
graft, or‘appointmenté to public positibns.' In additidn, potential critics
-are co-opted by the party by these appointments, Cbnsequently, there is
‘no internal dissension, and external?cfiti;ism is muted. ~(2) Ideolegy is
~secondary to organizational maintenance. The machine takes whatever policy
is:considered~necéssafy to get the votes. (3) The machine deals with
voters particularistically rather»thanaﬂbgtinggeneral legaiistic univer-
-sals; it "makes deals" on an individual basis. .When the machine-acéually
operates in this manner (many do not), the resulting government has some
-advantages. It tends in general to be.a good "broker' of the conflicting
demands. upon it, and it c¢an move . quickly and decisively to avert conflict.

Thisvis,bésiCally what happened in Newark.

In Bay City, a school board member used the racial issue for per-

-sonal political gain, This did not, and could not, happen in Newark.

In'Lawndale; the controversy'became-pitched on'an'ideologicél level,
and became. a virtual holy war. In fact, the board members in Newark are
more conservative than those in Léwndale;zfbﬁtﬁthgyitobkithe:nécégsafy
minimum-action to avert controversy Withbﬁt any complaint. A school
‘$uperintendent in-Kennelly's position could have easily become involved
“in an ideolegical war ﬁith the liberals, especially since they had-already
- attacked him. But Kennelly's public behavior'shéwed commendable restraint.

.Again this is consistent with the Newark political "style."

~28ee Chapter XI for the questionnaire data on this point.
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In St. Louis the school board agreed to a program to increase-inte-
-gration, Newark did not do as much because the political machine has few
persons in it as liberal. as those on the St. Louis' board, -and because it
was not necessary for the maintenance of political power. Newark does
have a policy of bussing students from overcrowded schools, and this
has resulted in integration of several white schools. This bussing pro-
gram has never been the subject of controversy; white parents have not
protested, and civil rights leaders (to our knowledge) have not asked for
expansion. The hlghly pragmatlc behavior of Mayor Addonizio suggests that
>had ‘the civil rlghts movement pressed ‘harder on the schools, they might

have gotten much more from the system.

Of course, it is impossible to know what would have happened had
. the movement pressed harder. Presumably, Mayor Addonizio would eventually
have chosen to refuse demands in order to avoid alienating white voters,
and we do not know at what point this would have occurred. However, it
seems characteristic of machine cities that they have weak civil rights
movements. Any NAACP branch is in danger of falling into the hands of
those Negro lawyers and others who have political ambitions; this is
~especially true in a machine. c1ty which can use patronage to win their

support, and can extend other favors to nonlawyers.

The Newark NAACP haSaalways had ‘a group of "young turks" and white
liberals like Winters. They have remained in a minority on most issues,
and in 1965 their candidate for branch president was defeated. They did

'pley a major role in the Zuber suit as reflected by the presence as legal
adv1sor of Clyde Ferguson (then on the Rutgers faculty and later chlef

counsel of the Civil Rights Comm1581on)

. The militant civil rights group is CORE, and it has generally avoided
. taking a major role in the schools issue . and has worked on employment prob-
- lems. Employment discrimination is handled by a nongovernmental biracial
-group; the Business and Industry Coqrdiﬁating Council, "It has been fairly

effective, and it is perhaps an accurate reflection on Newark that it has
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’wm&wcmﬂﬁdyﬂ@mM@tﬁmtmgWHmmt Indeed, Newark's
u§e,6flprivateventerprise fér public purposes is impressive, In another
case when a major industry attémpted to cooperidte with the public schools

in eétablishing a training program, it took over many of thevpublic‘schools'

functions, apparently on the assumption that it would:be simpler to do the

. work itself.

In Newark it seems clear that the school board has little autonomy.
The' two mayors participated in the crucial negotiations in both the Vails-
burg and Peshine issues, and in both cases the school board wound up re-

versing its position.

It is understandably difficult to assess what the school board might
have done had it acted on its own. Apparently it was not planning to make
concessions to the Peshine transfer students, although it might have later.
Thé board members vary considerably in their attitudes toward race issues.
Ashby, despite his school board position, is respectéd by Negroes and ap-
parently exerted a liberalizing influence behind the scenes. But this is
Pc;haracteristic of the ideal machine; that it does not requife conformity
on ideological grounds, as long as the boat is not rocked unnecessarily.
So in Newark the mayor goes against the trend of keeping politics out of
the schools by publicly handling controversial issues, The result is
‘that if it does not resolve the school desegregation issue to the satis-
faction of the committed civil rights leadership, it at least handles

potential controversy with impressive speed and efficiency.

_ One critic of the school system has argued that the serious
financial problems of the Newark schools could be partly alleviated if
the schodls had a politically independent board with its own taxing

powers. .



CHAPTER VI .
BUFFALO

Like Newark, Buffalo is an undeveloped.democracy; ‘but unlike -
Newark, and more like Bay City, this is reflected in a political system
which borders on chaos. The effect of this is to produce a city government

which has been lncapable of supplylng much more than the minimum of amenities

to the city.

Buffalo, like most northern industrial cities, dellvers a consistent
Democratlc majority in presrdentlal electlons, and its local elections are
'partlsan.' Under these condltlons, we might expect a stable political ma~
chine to exist. In fact, mayors usually serve only one term, and two of
" the 1ast four mayors have been Republlcan. In the last two mayoralty elecr
tions, there were competltlve prlmarles in both partles, and a major third-
party candidate in the general election, Since a plurality and not a
majority is'required'for electioﬁ; the result is highly unpredictable. In
'1957 the Democratic candidate, Frank Sedita; was elected By sixty votes
over the Republicen, with a candidate running on the Independent Citizens
ticket running a close third. Four years later Sedita was defeated in a
primary fight and ran as an independent in the general election. "He ran
.ehead of the Democratic candidate, but the split in the Democratic ranks

helped to elect the Republican, Chester Kowal,

During the early 1960's Buffaio‘was split into four factions--two °
in each parfy; The‘Rebublicans were split into the supporters of Eric
Cbunty Chairman Robert W, ‘Grimm and state Senator Walter J. Mahoney. The
Democrats are permanently split, not by personallty, but by ethn1c1ty
The major bloc of votes is Polish: the c1ty is said to be 63 per cent
Catholic and 35 per cent Polish-American (Dawidowicz and Goldsteln, 1963).
The other major groups are the iﬁéliaﬁrend Irish ward organizations. The
absence of party discipline is reflected not only in the third-party can-

didates for'mayorl but in. the fact that the Democratic party seriously

~75a
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considered slating a Republican councilman as their candidate for U,S.
congressman in 1964. The existence of both a liberal and conservative
party complicate the picture furthér. Just -as it is not- clear which party
will win the mayoralty, it is also not clear what ethnic group will be

victorious. Of the last four mayors, three had:Pslish names, but Sedita

is‘Italian,

The Negro voters db not have‘a_home in any of these’factions, and
in the 1957 and 1961 mayor's races divided their votes three ways. There
is only one Negro elected official, an.alderman (councilman in Buffalo)

elected from the Negro ward, and he has been quiet on the schools issue.

During the past decade, pOllthS has tended to be- scandal ridden
_:and the city government has had few accompllshments to its credit. For
_example, Buffalo's urban renewal program led to. the clearance“of 160 acres
-0f 'slum land in 1952; thirteen years later, the 1and still stands vacant.
In 1964, all federal and state.aid for new honsing programs was cut off
because the city did not have.a housing code A code was. adopted about
-one year later. The present mayor, Kowal, and his corporatlon counsel are
under 1nd1ctment for taking unlawful fees having an interest in the dis-

vposal of city property, and perjury. L

In this politiecal c¢limate the school 'system has had a checkered
career.. In the 1940's a fierce battle raged over the schools because the
‘superintendent, Robert J. Bapst, was-a . devout:Catholic who was accused of
making the public schools into a stepchild of the parochial school system.
He did lend some of the public schodl teachers to the. Catholic schools,
and he urged his- administrators to hold down spendlng because of the bur-
.den which operating two school systems: placed on the citizens of Buffalo.

He was- supported by a school board cons1st1ng of four Catholics and one
.Jew. When the. Protestants.launched-an ettack on Bapst, two of the Catholics

on the board were replaced by Protestants. Bapst resigned after this and

1As we went to press, Mayor’ Kowal who.did not stand for re-

election, was replaced by Sedlta, who had served as mayor from 1957 to
1961,
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was ordained as-a priest a short time later. 1In the 1950's Mayor Sedita
departed from the practice of appointing two Protestants. He . appointed
what are called "public school Catholics," but pressure from Protestants,

. Negroes, and organized labor eventually forced the enlargement of the board

from five to seven members to give broader representation.

The Catholic~Protestant issue is-still visible. 1In his 1965-66
budget message, Mayor Kowal said: ‘
'I"amjwéll“aware”that:thevallocétion:Qf;$37,700,000_for-the Board of
"Education falls short of their request [$43,089,905] but the fact
_remains that to provide additional funds would require a substantial

increase in the tax rate and thereby add to the burden of many
thousands of our property owners who -are presently supporting two

school systems.

_ The city council's budget cutting, plus the limited tax base in
 Buffalo, make the school system the most poorly financed one in the state.
The average expenditure per pupil is $200 per year less than the average
in the five other large cities in the state; on some measures of expendi-~

ture, Buffalo ranks last among the 107 school districts in western New
York.

In 1964 the seven members of the board included two Italians, two
~-Poles, one Greek, one Jew!, and one Negro; the two Italians and the two
‘Poles-are Catholic, and the other three are Jewish, Protestant, and Greek
‘Orthodox. The composition of the board is unstable in both its ethnic

‘and religious make-up; for example, there are no Irish members, although
there were a few years earlier, and in 1965 one of the Italians was re-
placed by a ''Yankee." There was, briefly, a tradition of bipartisanship

in appointments, but Mayor Kowal broke this by appointing only Republicans.
(Our informants generally told us that Kowal knew he would not be reelected,
and therefore felt free to make the most of his one term.) TFive of the
-seven present members were either friends or supporters of the mayors who

. @ppointed them. It is important to understand theitype of people who make
up the Buffalo board. Nine different persons served on the board between

1963 and 1965; we shall describe six of them.
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Paschal Rubino, a funeral director in an Itélian"neigﬁborhood,
retired from the board in 1965 after a record fifteen years of service.
He is now only forty-six, In generai, he has taken the position that
the board should rule the schools: and the school superintendent. One
result of this is that he has sometimes been very rude to the superinten-
dent, but other board members have shown the same trait. Rubino is a
dynamic and outspoken man and shows some of the qualities of the effective
politician, For example, in explaining his vote on the crucial issue
of this study, the setting of boundaries for Woodlawn Junior High School,
‘he made a 1,600-word speech in which he publicly praised twenty-three

persons by name--including former city councilmen and school board members.

Peter Gust Economou first joined the board in 1956. A Republican,
he was appointed and reappointed by Democratic mayors Pankow and Sedita.
He owns and manages the huge Park Lane Hotel and Restaurant, which servés
"as a meeting house for both Jewish and Protestant society. Economou is
a respected member of the Republican party, He was vice-chairman of the
Sewer Authority for eleven years, chairman for four years of the govern-
mental employees division of the United Fund, and has held a number of
other positions; He is a close friend of the state senate majority leader
Walter Mahoney. He has worked hard to improve the schools in his special
. area of competence--the efficient handling of food and the teaching of
food preparation in the vocational schools. He is also a member of the

State Education Department's Advisory Committee on School Lunch Programs.

The board's Jewish member, Sam Markel, was appointed in 1961 by
his close friend Mayor Sedita (he had also served for.-eight vears in the
1940's). Although an active Democrat, he is not politically ambitious.
Although he was forced to go to work at fourteen, he is now a successful
businessman. He is very conscious of the prestige which being a school
board member holds, and has been one of the superintendent's staunchest
supporters. In 1965 Mayor Kowal replaced Markel with a Republican dentist,
Dr. Bernard Rosenblatt. (Kowal did not reappoint any of the incumbents

whose terms expired while he was mayor.)
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‘When thé board was’ éxpanded 'to seven siembers in 1962, Kowal ap-
bointed Dr, Lydia”Wright, a pédiaffiéian and the first Negro to serve on the
‘board' Kowal originally intended'to appoint another Negro to the position,
but she waged a hlghly effectlve campalgn to attract support. She is gener-
ally con51dered a m111tant flghter for civil rights, bet has also supported
efforts to obtaln more money for schools. Althougﬁ she.is respected by.mbst
of the other board members, her outspoken mannerisms .have at time 1imited

her effectiveness.

Carmelo Parlato was appointed in 1963, also. after working for Mayor
Kowal in the primary. He is a young attorney, a militant anti-Communist,
and politically ambitioﬁs; He considers. the superintendent -of schools to
be an integrationist who must be carefully checked by the board,‘tb prevent
. "racial ideas.frOm'predeinating over educational values."

Another recent eppointment'to the board‘is Anthony'Nitkowski, who
holds,the union seat. Kowal had originally nominated another union leader
who‘wasfpnable to accept the appointment. Nitkowski then proposed his own

name to the mayor. Nitkowski is a supporter of the superintendent and has

a strong commitment to the schools, He is a liberal on racial issues.

Buffalo, like St. Louis, Lawndale, and Bay City, has a superintendent
who has risen through the ranks within the school systems. The superinten-

dent’ of schools, Joseph Manch, has over the years demonstrated a personal
commitment to integration which is unusual among school superintendents.
Manch has been vice-president of the Urban League, active in the NAACP

and the Anti-Defamation Léague, and has received awards from the National
Conference of Christians .and Jews and many other groups. Manch's background
is also unusual for a school superintendeet He is one of the vefy few Jews
who are superintendents, and was very actlve in the teacher's union during
his years in the Buffalo system

The general situation in Buffalo is made worse by the fact that the
city has had a strong radical right organization, which has, for example,
made the unlisted telephone popular among 11berals and even unknown University
of Buffalo faculty members. The far right's preoccupation with Communism has
blocked needed innovations. One story will give an example of this and also
indicate a little about the schéol board policy-making style. Buffalo has

been financially unable to embark on a strong compensatory education program
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for slum schools, and a predominantly white group, the Citizens Council on
Human Relations (CCHR) , organized an after-school remedial education program
- staffed by volunteers, most of whom wetre city school teachers, However , When
CCHR became involved in the school integratioh issue, two board members vir-
tually accused them of héving Communists in their membership. .Although a
majOrity:of the board voted to uphold CCHR, the minority condudted a public
campaign which caused CCHR to cancel the prbgram for fear of jeopardizing

the carcéers of their volunteer teachers.

The School Integration Controversy, 1963-65

During the two-year period from 1963 to 1965, the school board changed
considerably in its decision-making style. During 1963, the board suffered
from considerable internal dissension and alienatedvthe civil rights movement
by its decision to open the new Woodlawn Junior High School as‘all Negro over
the initial objection of Manch. However, in the following year, the’internal
structure of the board changed so that in 1965 a liberal majority dominated
the board and voted as a cohesive bloc . in adopting an integration plan pro-
posed by the superintendent. We will look first at the Woodlawn decision, -
then at the adoption of the integration plan in 1965, and in our interpreta-

tion try to understand the factors which caused this change.

The Woodlawn Junior Hig

In the late 1950's Manch proposed, and the board adopted, boundary
changes which led to the integration of three high schools; later, the system
integrated several elementary schools. .In addition, the board repeatedly .

went on record as favoring integration and endorsing it as a major goal.

In the 1950's the school system began to shift from the eight-
four to the six-three-three grade organization. At that time the NAACP
ufged the school system to take advaﬁxage of the reorganization to increase
integration. In particular, it objected to the lécation of the new Wood-
lawn Junior High School, which was plaﬁned for a site within the ghetto.
The argtment'centered on the cost of varioué sites and sevéral other issues
as well as integration. The NAACPilost this round of the battle. The .
site was selected in 1958, but the school was not ready for occupancy

until 1964. 1In the spring of 1964, the board was forced to face the issue

R
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and establish boundaries for the new school. At this point the board was

under considerable pressure to make Woodlawn an integrated school. Not

- . only was the local civil rights movement pressing the point, but the

State Department of Education had adopted a series of statements on the

importance of integration.

The racial ecology of Buffalo would seem to givevthe school board
:some opportunity for integration. The Negro community is laid out in a
peninsula running north from the center of town. Its long boundary would
seem to provide space for a large number of integrated schools. There
ére a number of integrated schools, but there.are also cases where rigid

district lines separate white and Negro schools. The Civil Rights Report

of Buffalo (Alexander, 1963) also points out that at three points on the
boundary of the ghetto, optional areas are maintained, where students are
given a choice between schools. In each case white students apparently
use the opportunity to attend predominantly white Schools.l Thus, despite
the superintendent's efforts, in 1964 only 28 per cent of Buffalo's Negro

elementary school students were.attending integrated schools.

The Negro peninsula is bounded on one side by a Polish area and
on the other side by an Italian community. Both communities are working
class and at one time or énother have expréssed considerable anti-Negro
sentiment. If Woodlawn Junior High School were to be integrated, it
would require feeding some the all-white schools from the west, or Italian,
area into it. In the Civil Rights Report written a few months before
the final decision, Manch is quoted as saying that Woodlawn would be
integrated: '"The Zone would cross Main Street if I have.anything to

say about it."

When the board brought up the Woodlawn boundaries question, only
© six board members were in the city. They proposed four competing plans.
-Only Parlato proposed that Woodlawn be made entirely Negro. Ecoromou

and - another board member drafted a plan which would include two all-white

1 . ; - .
The school system is now in the process of eliminating these
optional areas.
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elementary schools and whieh would make Woodlawn ‘76 per cent Negro,-2 and
Parlato said he would be willing to compromise and vote for this plan.
Nitkowski and Rubino supported a plan which differed from Economou's only
in excluding part of one Negro school, lowering the proportion Negro to
69 per cent. Manch endorsed their version. ‘Finally, Dr. Wright proposed
that students from three other white schools be sent to Woodlawn, resulting
in a school which was 38 per cent Negro. At this point, Manch's predic-
tion that Woodlawn would be integrated seemed to be coming true; upon
_ Markel's return, it seemed likely that the superinfendent and five-members
of the board would find themselves supporting some variant of the Economou
or Rubino-Nitkowski plan. Unlike the Wright or Parlato plans, their plan
would place Woodlawn almost in the exact center of its dlstrlct In the
following month, pressure from integrationists and segregationists was
stepped up. The white neighborhoods threatened by the plan circulated
a petition and obtained 12,811 signatures, and protested long and loudly
at a public meeting held by the board. We were told that one of the mem-
bers on the board was threatened by a local pelitician that he would be

bankrupted if he did not support Parlato's plan.

At the same time.the NAACP and other civil rights groups were
endorsing the integrationist proposals and threatening a school boycott,
However, the Buffalo Urban League only confused the issue. The League
had been for thirty years under the direction of a highly conservative
executive director. He had in fact opposed Dr. Wright's appointment on
the grounds that she was too militant. Upon his'retiremeﬁt, he was re-
placed by a militant 1eader; but one who committed érobably the most
serious political blunder of any civil rights group in our study. His
letter, addressed to Manch and each member of the school board and made
public, called for the board to establish Woodlawn as a 50 per cent Negro
school, even if to do so would be "educationally unsound or administra-

tively or financially infeasible." Needless to say, the letter was

2These and the other percentages are those given by the Buffalo
Evening News.
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.denounced by liberals and conservatives-alike. At the next board meeting,
.Parlato moved that the board ask the corporation counsel whether it may
consider race in establishing boundaries. When Manch pointed out that
the State Education Department's legal counsel had said that "the ques-
“tion is no longer Whether‘to integrate but how,' Rubino attacked.Manch
for "his unfortunate.and supine concern with these unclear statements
emanating from the state.'" The corporation counsel--the-same one who

‘was later indicted--supported Parlato's view that race could nbt be

- considered- a factor, but based this opinion on a decision by thélstate's
lowest appellate court, an opinion that shortly afterwards was appealed

~and reversed.

At the next board meeting, the board capitulated to the segreta-
tionist opposition.  Parlato's plan was adopted by a six to-one vote,
.with only Dr. Wright voting against it. Manch made it clear that he
was surrendering to the white opposition, first stating that Parlato's
‘plan was "as good a plan for a.district which will be organized on the
basis of the immediate,neighborhoodvas~ény other' --leaving open the quess
tion whether the plan was as good as one which was organized on the basis
of some other definition of the neighborhood. He then went on to say that
Yit is not feasible . . . to draw the district‘liﬁes for Woodlawn as to
v:achieve a racial balance that would be meaningful or,staBle" (italics
-added). Thus he made it clear that he felt it would be impossible to

maintain Woodlawn as integrated given the extent of white opposition. He
bemoaned the fact that Woodlawn had become the 'test of the board's and
the superintendent's intention in this total matter of racial balance"

and cited the previous cases when they had redrawn lines to integrate
schools. Markel and Nitkowski ¢ast reluctant votes in favor. Nitkowski
made it clear he was influenced by Manch's change of opinion. Only Wright

voted - against the Parlato’ plan.

_ This total retreat of the board and the -superintendent from their
previous position spurred the civil rights movement to mobilize for the

first time. On the day of the board’s decision, the NAACP staged a poorly
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attended march in the rain to Niagara Square. Within two months, how-

' ever, the threatened boycott was held and was rather successful. Absen-
teeism was ‘over 60 per cent in several all-Negro schools. The: following
" fall (1964), when Woodlawn was opened, the civil rights movement was
torn by the nationalyNAACP'policy that no demonstrations be held until
-after the Johnson-Goldwater election. One group, called the Mothers'
‘Alliance, attempted an opening day boycott of Woodlawn which was an
almost total failure. Several informants stated that the  school system
had effectively publicized the new schobl, which contained such luxuries
‘as closed-circuit television. It is indicative of the weakness of the
boycotters that they were very critical of Dr. Wright for refusing to

ride the streets in a sound truck.

It was after this debacle that the NAACP began preparing a petition
for State Commissioner of Education James E. Allen. It is interesting
that the Buffalo NAACP did not use Negro lawyers, but went to the Univer-
'sity of Buffalo faculty for legal advice. (Of course, the Citizens
-Council on Human Relations had many contacts-among the Buffalo faculty,

so it was easy for the movement to obtain help from this source.)

‘At this point Manch and the two liberals on the board began a
‘campaign which eventually resulted in the adoption of an integration
‘plan. They Were aided by several factors. Most important was Allen's
vreply to the NAACP petition; in which he rebuked the béard and ordered

them to prepare an integration plan.

Manch had been attempting for over a year to. persuade the board
to adopt an open enrollment plan expressly designed to further racial
balance. Under this plan, only students from schools which were desig-
‘nated as imbalanced would be qualified for transfer to predominantly
white or integrated schools. The board had earlier adopted the con-
ventional "color-blind" version of the plan, but had declined to tie it
expressly to integration. In May the board voted down the . amendment

~four to two, with Dr. Wright and Nitkowski in the minority and Dr.
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Rosenblatt ebstaining. However, in September, 1964; the board adopted
-~a’ stronger policy statement, .committing the board to:achieving integra-

- tion in nearly any way short of a wheolesale transportation program.

Only Parlato'and one other conservative on the board voted against the
proposal, In December the board again rejected the amendment  ofithe
open- -enrollment plan, thlS time by a four to three vote. But in Decem-
ber ‘the board rece1ved an indirect rebuke from.an unexpected quarter.

The Chief Judge of the State Court of Appeals, Charles S. Desmond, spoke
harshly of “the ”1mpotence" of school boards in dealing with the segre-
gation 1ssue. Such a statement from this prominent judge was unexpected,

and the Buffalo press took the opportunity to chastise the board

Allen acted on the NAACP petition in February, 1965, and requested
‘the Buffalo school board to submit an integration plan by May 1, 1965.
Manch immediately asked the board to take‘actlon and the board responded,
firét by aecepting the color-conscious'restrictioﬁs on the open-enroll-
ment plan (which it had rejected~again-a few days earlier), and then by
requesting'the superintendent te prepare-an_integration plan. The super-
lntendent responded by presenting an eleven-point plan, which involved
the c¢losing of one segregated school and the tedrawing-of boundaries in
~other areas. The‘plen was -approved -April 28. The two conservatives
voted against the plan. One of the liberal members, Nitkowski, expressed
slight-misgivings that the plan did notvgo farther, but voted in favor
of it. Drl Wright‘also voted for it but publicly expressed her disapproval.
This five to two vote was to become the pattern for the board. Three
factors--Manch's continued pressure on the board--Allen's request for
"a-plan, and Judge Desmond's speech, had enabled the board to develop a
-liberal consensus. In May board President Rubino retired from the board,
“and Mayor Kowal named as his successor George F. Goodyear. Goodyear's
-appointment is important fer two reasons{ not only was his appointment
‘nonpolitical, he was an Anglo-Saxon Protestant member of the Buffalo
civic elite. In-addition, he was known to bé.a liberal on racial issues,

sincelhe had been very active in Urban league activity. When Goodyear
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joined the board, the board ‘élected Nitkowski ‘as board president. Nit-
kowski, who had been only a year earlier a member of a liberal minority,
was now the leaderof a five-member liberal maJorlty which would support

*'Manch's recommendations,

In the fall of 1965 the first steps in the 1mplementat10n of the
'new 1ntegrat10n program were taken Negro students were transferred in
several white schools, and plans were drawn to close another antiquated
school bulldlng By this time, the anti- 1ntegrat10n opposition had or-
ganizeéd - formally, w1th ‘the open support of the two conservatlve board
membérs.: A suit ' was: flled contestlng the: Jlegality of the new .integra-

tion plan (The suit lost in the local courts and may be appealed.)

In the fall of 1965 the board and the staff had another oppor-
tunlty to demonstrate the1r commltment to integration., One of the Negro
‘elementary schools in the Woodlawn Junior High School district was par-
tlally disabled by a Sunday-nlght fire. The staff immediately prepared
a plan to rea551gn some of the students into two adjoining all-Negro
schools and. a nearby 1ntergrated school The parents from the burned
vschool protested the transfer to all- -Negro schools and Manch met with a
1arge group Monday nlght At the meeting he agreed to try to develop
- a new plan The plan was’ prepared the next day and involved dispersing
the students into elght 1ntegrated or all-white schoéls. The plan was
approved by the "normal” f1ve to two vote and the students were back in

' vclass on Frlday

Interpretation

The outstanding characteristic of the Woodlawn.decision was the
inability of the board to .operate as a cohesive group to produce a single
plan, Although five of the six board members (one was out of town)
favored integrating Woodlawn,. they wouiid up producing four different
plans. . Then, in the face of the petition campaign, they retreated.

Throughout 1963, the school boardls_decision-making process was nearly
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as chaotic'as Bay City's.,:This is  somewhat surprising, given the fact

the this board was appointive. However, it may be that the disorder of

. the appointment process, which boiled down to rewarding the.faithfql,

with little regard to maintaining any particular ethnic, religious, or
.political composition, explains the situation. Of our cities, Buffalo

‘is the only appointed board where members could not expect to be auto-
maticaliy reappointea Thus there was considerable pressure on board
members to play roles which would galn them- p011t1ca1 followings. In
‘addition, two members -waged campalgns to be appointed initially. in

this way, the board had pressures on it which make it resemble an elected
board. In Newark, the machine, with its devotion to political discipline,
serves to keep board members "in liﬁe," but the multi-factional politics
of Buffale reward dissidence, especially under a lame duck mayor. Finally,
we should note that in a city like Bay City or Buffalo where ethnic rival-
ries find their way into the political arena, racism is a more legitimate

positiomn.

The presence of many new appointments. on the board, coupled with
criticisms from several board members of Manch, created an‘air of temsion
around the board's decision-making process. The board refused to be led
by the superlntendent but on the other hand, there was no board ﬁember
whomn they recognized as-a leader. The result was that no one was quite
sure what the board should be doing, or who should be doing it. It was
extremely dlfflcult to 31ng1e out any members of the board - as belng key
members, and the pattern of votes was - somewhat unpredlctable, What is
most 1nterest1ng is the heavy emotional 1nvestment made by the board
members. Insults -were thrown, not only at Manch, but at other board
members; board meetings include hoursvof'speech.ﬁaking,'end several
board members have Wept'publicly at one time or another. A board meet -
ing is llkely to be punctuated by a demand that the superlntendent ex-

lplaln 'why was a coat stolen in P.S. 1362"

This- query, by one of the board's conservatives, indicates the

flavor of many board meetlngs The presence of a single person who
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‘chooses to harass the superintendent and the other board members by taking
campaigns to the public can almost immobilize the board. The collapse
of the volunteer compensatory education program indicates that such tac-

tics can succeed even over the opposition of a majority of the board.

The unusual board structure in 1963 might be put this way: The
>board's most ouﬁspdken memBers were the president (Rubino), the two con-
servatives, and to a lesser extent, Dr. Wright; But none of these'four
people (except on a few occasions, Rubino) represented a central position
-0f the board., 1In contrast, the three members who made up the center of
the board--Nitkowski, Markel; and Economou--were less aggreésive. This

situation changed immediately when Nitkowski became board president.

In the case of Lawndale, we noteé that the civil rights move-
ment's weakness might explain why the school board did not take any
.action to increase integration. In Buffalo, where the movement is
somewhat more militant, but organizationally very weak, it is interest-
ing to speculate whether a stronger movement would have had more success
in the Woodléwn case. The civil rights movement is very weak in Buffalo.
CORE is essentially a one-man organization, and the NAACP, which car-
ried the brunt of the schools issue, is not mucﬁ better. The NAACP is
unusual in that it does not seem to represent the Negro elite as one .
might expect. Its education chairman during most of the Woodlawn con-
troversy, Raphael Dubard, is not the usual lawyer, But is a toll collec-
tor for the New York Department of Highways. Its present president is
‘a steelworker._ The organization does not even have a paid receptionist.
The “"white liberal” group, the Citizens Council for Human Relations, sees
itself aé viewed with outright hostility by the white citizenry. But
how much difference would it have made if demonstrationms like those in
St. Louis could have been staged? Wifh a.couple of board members ready
to ride on a 'white backlash,".the demonstrations might have simply

stiffened the board's resistance to integration of Woodlawn.

In Lawndale the demonstrations by white neighborhood groups came

only after the board had committed itself to rejecting the integrationist
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demandst Thug_the Woodlawn Junior High School incident is the only case
that we have yet seen in which the demonstration of oppositien to inte-
gration had:a direct effect on the board, Why was the demenstration;

80 effective? One reason is that the board made it clear to the cpmmunity
that it was open to influence. Rather than simply uniting about a plan
~drawn by the administration, the board presented four different plans.of

its own. Thus the community did not see the situation as-a fait accompli;

rather than trying to defeat the board's plam, it was trying to persuade
the board to adopt Parlato's recommendation. The board and the Superin—
tendent had made it clear that there were no everriding considerations
which required that the boundaries be at any certain place. The board
could not fall back on any computer mythology and say, "We know best."
In addition, it seems to be genefaliy true that effective demonstrations
¢an be moblllzed more ea311y by the parents from a sending school-as op-
-posed to a receiving school The whites were defending the: status quo;
they were being required to send their children into-a Negro neighborhood
(admittedlyfonlya.shert distance into it), which is psychologically akin
>to "reverse buésing." In eontrast; Manch had been successful every time

he had proposed sehding.NegrO'students into white areas to school.

Finally, the school board did not feel a'strong moral compuision
to integrate Woodlawn. The civil rights movement did not-argue that the
-segregation of Woodlawn would be an illegal gerrymander. If they had,
the board might have reacted differently. Rather, the movement took the

position that the board had a moral obiigation to integrate:scheols when-
| eVer possible. But this is-a vague position. It is not a universally
accepted principle. 1t does not Have the. support of law, and what exactly
does "whenever possible mean? The board had integrated other schools;
-couldn t they dodge the issue this one t1me7 Economou reflected this legal
and moral confusion when, as he voted to support the- segregatlon of Wood—
lawn, he read a short statement pleading for a decision from the Supreme
Court to establish the guldellnes for decisions like this one. To some

extent, providing thlS moral guideline was the important functlon of

Allen's intervention.
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‘In the other cities we have studied, we haﬁe found that the crucial
decisions on integration were made by the board, not the superintendent.
‘This is also true in Buffélo, where the board has at various times exercised
a firm hand in OVérriding the superinteﬁdent.' However, it is aléo clear
from the Buffalo story that a liberal superintendent can have an impact on
 his board, especially over a period of time. ' Manch's strong endorsement of -in-
tegration, and his-support of Allen, eventually led to the acceptanmce of this

point of view by a majority of the board.

Betﬁeen 1963 and 1965'the board developed a cohesive majority faction.
In part, this may have simply been the result of maturation, as the ﬁumber
of new appointees gained experience. (The board had been increased in size
from five to seven members in‘1962; two of the board members were appointed
in 1963; hence at the time of the Woodlawn decision a majority of the board
had served less than two years.) But other factors played an important role.
The selection of Nitkéwski, whose»appointmenf was not political, as board
.president, and the addition of Goodyear, a prominent "Yankee" businessman,
_to the board, tended to deemphasize the political and ethnic factors which

had formerly prevented consensus.3 (Earlier, the Buffalo Evening News had

virtually accused the board of voting on party lines on one issue, and at
"another point one board member had accused the others of being more willing

to force integration in Polish neighborhoods than in Italian neighborhoods.)

In 1965 the stable five to two split on the board (one newspaper
‘story referred to a unanimous vote .as "a rare moment of unanimity" and
called the five to two vote "ndrmal”) still meant that conflict was quite
high, and board meetings weré still likely to turn into shouting matches
lasting long into the night. But the level of cohesion among the majority

meant that public controversy could be controlled, and that attempts to

3In’a political situation as unstable.as Buffalo's, it is difficult
' to guess whether this is the first step toward "reform.” One of our infor-
mants calls to our attention the formation of "Citizens for Better Educa-
tion." Our informant adds that it is "doing a fairly good job of rousing

public support for increased school budgets and better methods of choosing
the Board." '
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make decisions would not be bégged'down in misunderstanding; individual
board members -were now-able to-act with more security due to the presence

-of a consensual group. 1In maﬁy ways, this seems to be.as important -a fac-

tpr as Allen's intervention.



'CHAPTER VIL
BALTIMORE

.In every city we have examined so far, the school desegregation
issue has been accompanied by demonstrations, court suits, and considerable
controversy, Baltimore, during the summer of 1963, was faced with-'a series
of complaints; by the end of the‘sﬁmmer méjor actioh had been taken to meet
the demands made, and yet.therebhad Béen no demonstrations of importaﬁce

-and hardly any public statements wﬁich‘suggésted-ény‘conflict{ For this

Yeason, Baltimore may provide us with an important case history.

The city of Baltimore-still has an "image' as a sleepy port city,
but this is inaccurate, . The recent revitalization of Baltimore is in-
volved with a number of seemingly unrelated facts, The decline of the
.iron ore supply in the Mesabi Range in the Great Lakes: area has:had-an
effect on Baltimore's~economy, for iron ore now is brought to the United
-States from-Europe. As -a consequence of this,‘Baltimore now has the largest
‘steel plant in the United States. The codﬁties-surrounding~Baltimore"are
 among the five fastest growing in the country. This is partlylaccounted
fof by the growth.of‘diversified-small indﬁstry, partly by the grOWth of
the financial ﬁosition'of Baltimore, and partly.by the influénCe of the

.Washington/New York 'axis of transportation and communication.

The Initial Complaints

The Baltimore school system desegregated immediately after the
Brown decision in 1954. Like many eastern cities, Baltimore was permis-
sive in its transfer policy for ifs: students. Desegregation was-accom-
plished by simply opening most schools to both Negro and white students.
However, schools which were overcrowded or in danger of becoming over-
crowded were '"districted,” meaning that students from outside the school's
"district" were not allowed to enter. (This policy was originated in the

1930's.) Prior to 1963, Baltimore experienced-a rapid growth in its Negro
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population, and many of Baltimore's’ schools became overcrowded and went on
double shift. As this happened, more schools were "districted." 1In

. addition, the schools began bussing as many as 2,000 students annually to
relieve overcrowding. From 1954 to 1963, civil rights groups had made
sporadic criticisms of this pollcy, charging that it was administered in

a dlscrlmlnatory fashlon

In 1961 the w1fe of a Johns Hopklns faculty member, Mrs. Shirley
‘Bramhall led her communlty group. downtown to complaln about the local
school, Although the nelghborhood was -an 1ntegrated one, the publlc school
was entirely Negro The school system was transportlng Negro students from
more overcrowded schools in one door, while resident whites had organized
transportation to take their own children ‘out the other. Mrs. Bramhall's
group specifically complained that the transfer program was likely to

drive whites out of the area.

Thebfollowing'year another White”ﬁother, Mrs, Dorothy Sykes, was
notified that her child would be put on part time.attendance because of
'overcrowdlng Mrs. Sykes carrled her complalnt about this to her principal;
to assistant superlntendents, -and flnally to the superlntendent of schools,
George Brain. While she was doing this, she also contacted the Civil Rights
‘Commission in Washington and the staffrof the Office of Education. (Her
husband was an employee of the Department of Health, Educatlon, and Welfare,
so she was familiar with the Washington agenc1es ) Mrs. Sykes's daughter
was not put on double shift, but this did not deter her from her campaign.
In her search for a lawyer, she contacted Baltimore Neighborhoods, Incor-
porated, an organization financed by Baltimore industrialists (see p. 99)
which has as its mission‘promoting racial stability in the central city.

Its director, Edward Holmgren, put her in touch with Mrs. Bramhall .and an
informal committee of parents was organized. Over the next year, the Sykes-
Bramhall group began to see‘their own community problems as part of a‘gen-
‘eral city-wide issue and decided to attack the general question of segre-

tation and overcrowding in the whole school system,
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‘We can get-an idea of the. way.parents were.able to work with
"school staff from the tone of one of the interviews between Mrs. Sykes
-and Superintendent Brain.1 Although the tone of the interview was friendly,
a clear disagreement between fhe parties-appears in Brain's insistence
that Mrs. Sykes was asking the schépls to become  an "iﬁstrument‘of social
. policy, to force integration through racial balancing." The parents' group
prepared a report.on their findings. They also contacted Melvin Sykes (un-
related to Dorothy), who agreed to serve.as legal ‘counsel to the group
Some members wanted to make the report public; after some debate, Melvin
Sykes and Mrs, Sykes-persuaded the committee to make a private presentation
of the report to Brain -and the-Board of School Commissioners. (Apparently,
they felt that making the report public would place the board in-an uncom-
fortable position and pessibly engender controversy. ) They also-obtained

-a resolution of support from Baltimore Ne;ghborhoods.'

- Holmgren and Melvin Sykes presented the report to Brain and to the
board -president, E1li Frank, in February, 1963. -At~this meeting it was
-agreed that the school administration would be‘giVen‘an opportunity to
reply to the report, and Frank asked for additional copies for all board
members., This is apparently the first time that the Sykes-Bramhall group
had made any contact with Frank, The protesters were-promised action by
~April, and in late February Frank ‘appointed an-ad hoc board committee to

prepare-a statement on the report.

The report, which was simply called Seven Years.of Desegregation

in the Baltimore Public Schools: A Report, was strong and accusing in

tone. It charged the school system with intentionally segregating schools
-and -overcrowding Negro schools by (a) net building enough schools in the
inner city; (b) 'districting" white schools to keep Negroes -out;-and (¢)
refusing to issue transfers to Negroes to permit them to attend predom- .

inantly white schools,

Mrs. Sykes prepared a written summary of the interview, and sub-
mitted it to Brain, who approved the document, It was later incorporated
into reports of both the school system and the parents' group., Thus we
have.an "official" insider's view of this interview.
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Throughout April and May, there were meetings of thé board's new
ad hoc committee with both the administration and the protest group, The
school staff prepared a response to the Seven Years report. It broke’
statements of the report into what it called 120 different concerns and
rebutted many of them by asking that the terms ‘used be defined((Wﬁat'iS
‘a "predominantly Negro™ school?): .Inlanother :case,:an error was corrected,
the response noting that there was an omission in a listing of schools

which "fit the definition of 'predominantly Negro, '™

The theme running
through the reply is that the report was not clear enough to be commented
on, that it showed no valid evidence of discrimination, and that its recom-
mendations that the school system adopt a policy of '"forcing" integration

“would-be of questionable legality.

This response was dismissed as meaningless by the protest group
and criticized by at 1east one board member, and a second reply, with

the same title, was prepared by the school administration.

By the beginning of‘May the protest group had become impatient,
and Melvin Sykes wrote Franmk that unless they could reach an agreement
with the ad hoc committee within the month they would make a public pre-
sentation of their grievances at the June 6 board meeting. Sykes was
granted a heariﬁg at the Junme 6 meeting, but on May 22 the administration
submitted to the board and the Sykes-Bramhall group the new reply to the
Seven Years report. Although not nearly as condescending in tone as the
earlier reply, the new statement was a categorical denial of all "120
éoncerns," accompanied by an occasional misrepresentation of the protes-
tors' positions and an insistence that a school could not bé considered
segregated if it had both Negroes and whites, regardless of proportion.
(The Seven Years report used 10 per cent as its criterion.) Meanwhile,
the protest group had not succeeded in reaching agreement with the ad hoc
committee. Thus it began to look like the June 6 board meeting would
consist of the presentation of the Seven Years report, followed by the
presentation of the school administration's rebuttal, and the board's

adoption of the ad hoc committee's recommendation. At this point,
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vMelvxn Sykes and the parents' group announced that they were preparlng a
revision of thelr report whlch they managed to complete by worklng night

and day.between the twenty second and the sixth, The new report was titled

not Seven Years . . . A Report, but Eight Years,of Desegregation in the

Baitimore-Pubiic Schools: Fact and Law. The new report was studded with
legal citatioms, end was affectionately.referred to as "The Brief." It
charged discrimination in the transfer and bussing policies, "districting,"
and in new construction, all these factors leading to unnecessary and
hence iilegal double-shift schooling for Negroes, At tﬁe same meeting,
‘the NAACE‘S June Shagaloff appeared and gave testimony eupporting the -
parents' group in strong terms. 1t mas.now clear that the ad hoc commit-
tee report would not go far enough, although it had recommended the .com-
plete abolltlon of "dlstrlctlng " . The board unanlmously adopted the

.ad hoc commlttee report and the meeting was quickly adjourmed.

At this point, the issue could have exploded. It seems clear
that the school administration regarded thé charges made as unfounded,

while the parents felt that none of their statements had been rebutted.

Strategically, the Sykes-Bramhall group had by now made it clear
that they were prepared to go to court, and furthermore it was assumed
by everyone that the militant Baltimore NAACP was waiting in the back-

Vground, ready to begin demonstrations any time the original protest group
failed in its tactics. Meanwhile, one of the Negro board members issued
.a statement urging the board te take action to meet the demands. At the
end of July, the NAACP did_stage.atsmall‘demonstration, but generally
‘they were trying to stay in the background to avoid jeopardizing the
negotiations. The suit was never filed. 1Instead, a series of private
meetings were held which included at various times board members, the
superintendent, Melvin Sykes, and members of the parents' group. At the
same time, Frank was keeping in touch with the board and trying to build
a consensus. By the end of the summer, the school system had purchased
enough school buses to transfer 5,000 students and completely eliminate

double shifts. In addition, the transfer policies were liberalized and
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all districting was eliminated, which also introduced Negroes into several
i'prepiously all-white schools.. Then the board adopted, by a six to two
vote, a new policy statement which committed the board to drop ''color-
bllndedness" and to establish a pollcy of lntegratlon {The new state-
ment had been submitted to the protest group for approval.) The sudden
integration of previously all-white échool‘met:with short-lived opposi-
tion, A resolution was presented in the city counc11 which in effect
charged the board with having brought about the defeat of the neighborhood
.school by failing to build enough Negro schools. However, the Republican
Mayor, Theodore McKelden, transferred the blame for this onto the previous
administration and the argument collapsed. At the same time, parents in
two areas which were receiving Negro transferees appeared to complain to
the board. However, the board stood ite ground, and the opposition died

~out rather quickly.

Interpretation

This is the first case we have examined in which the civil rights
movement achieved something close to a total victory, Was this because
the Baltimore pareﬁts' group was more skilled and used superior tactics?
This may be part -of the story,-but not the major part. It is true that
the parents' group, and especially Melvin Sykes, were determined not to
publicly embarrass the board, to make their charges as specific as pos-
sible, and to maintain a good atmosphere for negotiation. It seems likely
that their ability to make a rather - convincing case that school policy

was being administered in a discriminatory fashion may have made:it easier
for the board to aet, Although ideological issues were involved, they
were not prominent. And of course the demonstration in the Eight Years .
report that they were able to prepare a court suit helped strengthen their
position.  In addition, the Baltimore NAACP, which is sometimes accused
of being rabble rousing and difficult to work with, was a model of coop-
erative behavior, staying iﬁ the background during almost the eﬁtire

period of megotiation.
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But this in itself is not a convlnctng explanatlon First there
“is no ev1dence that if they had taken the case to court, the court would
have ordered the complete e11m1natlon of double Shlft, the complete elinii-
pation of d1str1ct1ng, or the new policy statement Second ‘there is no

:evidence in our other c1t1es that discreet negotlatlons are more success-

ful than demonstratlons.

While the tactics used may have been best for this situation,
they succeeded primarily because the Baltimore Board of School Commissiomers
Wasmmade)ﬁp.oi men who tookdvéryrliBeralﬂpositionsion-racédrelationeu ~As we
turn to examining the structure of the leadership of Baltimore, we see

_ that this would almost necessarily be the case.

One might argue that the protest group had an advantage in pre-
- senting its case because of its informal ties to the school board; its
attorney, Melvin Sykes, was on close personal terms with the board presi-
- dent, Frank, (During May of 1963, while he was threatening to make a
public statement at the June 6 meeting, Sykes went to the Maryland Bar
Asso¢iation meeting in Atlantic City. Frank was also at the meeting, as
’chairman of a committee on judicial selection, which proposed new proce-
dures for the selection of judges. Sykes also spoke in favor of the
committee report, and Sykes and Frank worked together on this issuen)
It was no mere acc1dent that Frank and Sykes should be able to work to-
gether 1like th1s, but neither was lt a shrewd tactlc on the part of the
_parents group to select Sykes for thls reason; rather. it was a consequence

" of communlty structure.

To understandvthis,:we must start, literally, at the top. The
industrial and financial elites of Baltimore are organized into the Greater
‘Baltimore Committee (GBC). The committee is limited to one hundred men.
Each member must be the president of a large.corporation, and minimum
vmembership fee is $1,000 per year. The GBC has committed itself to re-
building Baltimore and has been heavily involved in developing urban re-
newal projects and attracting new construction and new industry to the

city. But it has also gone beyond these goals, which are the common
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denomlnator of the c1v1c elltes across the country, to a commltment to
_sav1ng the central c1ty through what mlght be called soc1a1 urban renewal.
In this way they have committed themselves to 1mprov1ng race relations
and gettlng benefits to Baltlmore s large Negro populatlon. This commit-
ment is reflected in the personallty of its 1eadersh1p One of the top
influentials in GBC is James Rouse; he is nationally known as a builder
of "new towns" with a flair for’using social scientific -ideas in the pro-
-cess.” In addition, his biography in Who's Who mentions that he is a past
president of the Maryland Chapter of United World Federalists, The execu-
tive director of GBC is William Boucher: he previously was employed as
state director of Americans for Democratic Action, and was president of

the local American Civil Liberties Union.

Baltimore Neighborhoods, Incorporated, was set up by the GBC to
deal with the problems of stabilizing integrated neighborhoods. They
employed Edward Holmgren, previously with the Chicago Urban League, as
director and have worked closely with the parent GBC. It was Baltimore
Neighborhoods which put Dorothy Sykes in touch with Shirley Bramhall,
and it seems likely that Holmgren (who was one of the signers of the
Seven Years and Elght Years reports) part1c1pated in the recruitment of
Melvin Sykes

At the same time, the Baltimore civic elite have played a role in
the selectlon of school board members for many years. In 1954, when Bal-
timore planned to desegregate its schools, one of Baltlmore s most promi-
nent men, Walter Sondheim, became president of the board. After desegre-
gation went off without incident, he resigned to head the Baltimore Urban

‘Renewal Commission, which was about to embark on a series of major projects.
Thus it was not completely an accident that the president of the Board
of School Commissioners and the attorney for the plaintiff should both

be prominent Baltimore attorneys.

In addition to its usual role of representing religious and racial

groups, the Baltimore board has one other "ticket-balancing" device; each
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of Baltimore's three major schools--tﬁe University of Maryland, Johns
Hopkins, and Morgan State--must be represented. The University of Mary-
1and's_board member is William Stone, dean of the medical school. He is

one of the two board members who voted against the second policy statement.

William McElroy is the distinguished young chairman of the bio-
chemistry department at Johns Hopkins;a-committed liberai, his only reluc-
tance about the bussing program stemmed from the inability of his colleagues
in thé‘educétioh departmentvto'produce pefsuasive evidénqe'that bussing
would not have any unfortunate psychological consequences. McElroy ¢haired
the ad hoc committee set up by the board at the beginning of the contro-
versy. J. Percy Bond is ﬁice-president and director of admissions at
Morgan State; a liberal and'a Negro, he has not, however, been active in

civil rights issues.

The remaining six mgmbers of the Board afe: Eli Frank, Jr., the
only Jew, who is a corporation lawyér and comes from an old and prominent
Baltimore family. His father served on the board and also founded a pri-
vate school. John Sweeney is a young Catholic lawyer who is a partmer in
a substantial law firm. He has been active in éivil rights issues, aﬁd
before joining the board orgaﬁizéd a successful fund-raising operation
for a crippled high school student. As chairman of the board's building
committee, he is possibly the third most'influeﬁtial member of the board
(behind Frank and McElroy). Mrs. Elizabeth Murphy Moss, the board's other
Negro, is the daughter of Carl Mufphy;\publisher of the Afro-American, and

considered by many to be the most influential Negro in the city. ©She is

a columnist with the paper and is an outspoken militant on:civil rights
‘iésues. During the controveréy, she issued one major statement ﬁrging'
“the board to take action. vSidnéy H. Tinley heads a large mortgage banking
firm., (Tinley was not present when the policy statement was adopted.)
John Sherwood, the senior member of the board, is from an old and wealthy
‘Baltimore family. He introduced the policy statement. The last member,
Mrs. M, Richmond Farring, is the board member most closely identified

with local politics; she is a neighborhood clubwoman who is close to the
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regular Democ¢ratic organiiation in her area. She voted with Stone against
the final policy statement. '

- This board is quite different from any we have seen so far in this
report. Not only Frank, but several other board members are liberals on

racial issues who seem to have had llttle difficulty masterlng the complex-

"ities and ambiguities of the school lntegratlon issue,

For a brlef time during the controversy, the 11berallsm of the
Baltlmore board was almost offset by the more conservatlve school staff
which in its general position was 31m11ar to the admlnlstrators we have
observed in other cities. In the 1ong run, however, it is easy to under-
stand that the board would be able to command the authorlty of the school
admlnlstratlon, for one thing, at least four board members (Frank and the
three college faculty members) have had direct experience in educational
‘administration and hence would not be easily intimidated by the staff's
claims of expertise. In addition, the authority of the school board is
implicit in the fact that it traditionally does not give its superinten-

‘dent a contract; he is employed on a day-to-dey'basis.2

The Baltimore staff did take one important action during the
summer which probably‘helped the preparations for the new policy statement,
Brain planned and held a conference of school superintendentsvon issues
of racial integration. Superintendents from several cities which had
successfully handled the:integretion iesue were present. Not only does
a COnference.snch as this one permit exchange of specific tactical ideas,-
they also enable big c1ty superintendents to develop ways of relatlng the
integration issue to the educational 1deology which they share. In the
case of Baltimore, our lnformants felt the conference had an important

effect on local publlc oplnlons._

It is perhaps curious that our most liberal boards so far have

.appeared in the two border cities, Baltimore and St. Louis. 1In fact,

2We are not suggesting that the board actually made any threat to
fire Brain or any assistant superintendent; apparently Brain was highly
respected by the school board.
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there are many parallels between the two cities. But in St. Louis there

is not the clear impression that the elite of the commun;ty are committed
to civil rights (although St. Louis did pass a series of\civil rights bills
in the city council); this may explain why Sechlafly moved somewhat more
slowly than Frank. (More likely, it was simply because Schlafly was re-
stricted by serving on an elected board.) The other difference is in the
support which schools receive from the voters; whereas St. Louis, like
most cities, must always worry a bit about bond issues referenda, the

voters support the Baltimore bonds by overwhelming votes.

Thus we see that the Baltimore story is simple and short, but it
stops short of being a complete explanation. Is it really true that Bal-
timore has a "political culture" which is more liberal than that in our
other cities? This is a possibility which we are really ill-equipped to
examine in this study. It may be true, If it is, we do not have a good

explanation for it.




CHAPTER VIII
-SAN FRANCISCO

In: the other cities we have seen how comcern over a particular
school can éscalate into a full-scale assault on de facto segregation
‘(Baltimore an& Newark are-examples). - In both these cases, the rejection
of the specific demands lead to increased pressure for more general solu-
tions. In San Francisco we see an unusual reversal of this pattern; a
specific demand was made and it was more or 1eés met. by the school board
without reducing any of the pressure for a more general solution. San
Francisco is in some ways our most important case, for it points out better
than an& other‘city that there is ﬁo.necessary relation between the actual
number of students in integrated’schools, or the school's willingness to
také_concrete steps to integpate schools, and the ability of the school

system to avoid conflict.

The school desegregation issue, in both general and specific forms,
appeared in December, 1961. The local CORE chapter had organized that
year and announced that it would demand that the school board take action
to eliminate de facto segregation. (This was the year of the New Rochelie
decision.) 1Its representative, Mrs. Beverly Axelrod, appeared to testify
at a board's meeting in December, but the board was tied up in another
' issue and she agreed to defer her testimony until Jénuary. The other issue
that preVented her from testifying was the question of what to do with
the old- Lowell High School building. Lowell, the cityfs elite college
prepgrétory high school, had vacated the old building. The superintendent
of schools, Harbld,Sﬁears; suggested that the board appropriate funds to
renovate the building to make it usable as a junior high school to accom-
modate the inéreased enrollment caused by the relocatidu of Negrolﬁamilies
from an urban renewal project into this area. At the time, the civil
rights groups paid no attention, although this was to become a major issue

very quickly.
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At the January meeting, Mrs. Axeltrod was joined by Frank Quinn of
the Council of Civic Unity, which was an interracial human relations or-
gaﬁization. The statements which they presented were modest. CORE asked
for a racial census; the Council added a request that a board-appointed
citizens comﬁittee and the superintendent each prepare a report on de
facto segregation.. (In a sense, Quinn was also a spokesman for the NAACP,
-sincebhe addressed the board asva representative of the Bay Area Human
'Relations Clearing House, in which the NAACP was active. Both Quinn and-
Mrs. Axelrod are white.) The board voted to have the superintendent re-

~port at the next meeting.

Spears's report, presented in March, angered the civil rights
leaders. He stated that the school system would not take teachers away
from more important duties by admiﬁistering a racialihead count. He then
proceeded to report on racial 1mba1ance, using the 1960 Census flgures
for nonwhites. There are more Orientals than Negroes in San Francisco,
so the figures were dismissed by the civil rights movement as useless.
CORE immediately criticized -the report as being 1nadequate and the board's
Negro member, James Stratton, joined in the criticism, implying that a

" head count would be-a good idea. The board members discussed the issue,
but no formal vote was taken. The implication was that Superintendent

Spears-woﬁld make a fuller report at a future meeting.

In Aprll a representatlve of the NAACP national office made a
~statement saylng that the board should adopt a program of bus51ng students
to relieve racial imbalance. The local NAACP refused to deviate from its
more conservatlve position, however. Its presrdent, Terry Francois, noti-
fied the school board that the NAAGCP did not intend to flle a court suit,
and that 1t did not favor bu551ng of students.. The NAACP would be forced

to frepeat thlS disclaimer over and over. (In fact, the schools were at
that time bussing 1,500 students from overcrowded schools, many of them -
Negroes being transferred to white schools, However, the NAACP repeatedly

~complained that data on the bu581ng program was not belng made public by

L
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the schools. This may be why the NAACP was not able to mesh its statements
with board policy. )

For example, a few weeks after Francois' statement, a white home-
owners' group, the West of Twin Peaks Neighborhood Council, issued a

statement that it was opposed to the NAACP's bussing program.:

While the civil rights groups and ‘the board were waltlng for the
superlntendent s second report, the State Board of Education met and drafted
a resolution“requiring local school systems to take positive steps to reduce
de facto segregation. Superintendent Spears replied at a news conference
that the state was trespassing on local autonomy and accused the state of
threatening the democratic foundations of the schools. He then added that
the school board's legal adviser hed advised him that the state board had
no aﬁthority to control school district boundaries. Spears was immediately
criticized by the NAACP, and the school board president, Sam Ladar, com-
mented that Spears had not consulted with the board before making the

statement,

The deterioration of the superintendent's relationship with the
civil rights movement was reflected in another explosion a week later,
when a group of Negroes protested the preduction of a stage version of

Huckleberry Finn at one of the city high schools, including a Negro playing

the role of the slave, Jim. Although this sort of issue might have been

ignored in another city, the incident proved several days of controversy.

The promised report by Superlntendent Spears on school segrega-
tion was made on June 19. Spears s report was a complete dlsapp01ntment
to the civil.rights groups. - Spears began by saying that "although the
--Question of racial interactien in any area of civil affairs has itslemOe
tional overtones, the subject can lend itself to rational ahd deliberate
treatment. The point of departure in this investigation has Been the

educational implications, since the function of the American public school

=

1 . Lo
The school system insisted that the bussing statistics were
available, however. » v
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is the effective instruction of the puﬁils therein, . . ." He then went
on to discuss in detail the changing racial composition of the city, the
way ‘in which attgndance boundaries are sef, and reviewed the Census data
(for nonwhites rather than Negroes) for different parts of the city. Al-
‘though the superintendent noted 'that bussing to relieve overcrowding some-
times resulted in integration, he added that he did not (and by implica-
tion, should not) consider racialvintegrationbasveveﬁ a secondary goal of
the trénSportationiof pupils to relieve overcrowding. He also stresssed
that bussing weakened the home-school tie, and noted that bussiﬁg was
inconvenient to Chiﬁeée children who were in 5 hurry to reach after-school
classes in Chinese culture, ' The réport went on to discuss in detail
programs for compensatory education and the ﬁrevention of juvenile de-
‘ linquency. ‘It observed that the school system had done a good job .in
setting up nondiscriminatory hiring policies for teachers and noted that
the board's attorney had held thatvthe school system was not obligated
by either the Brown or the New Rochelle decisions fo chénge its attendance

policies.
He then stated the school system's philosophy on the issue:

We are now faced with the movement to emphasize differences in the
color. and race of pupils, with teacher, parent, and child. In some
" Eastern school systems, such records are now prepared annually. One
“asks for what purposes do we so label a child, and in turn, post a
'sign on his school, indicating the racial make-up of the student body
at the moment? - '

If we were preparing to ship these children to various schools, in
predetermined racial allotments, then such brands would serve the
purpose they have been put to in handling livestock, But until some-
body comes up with an educationally sound plan for such integration,
then this racial accounting serves nothing but the dangers of putting

it to i11 use. ., . .

It is quite apparent that as more courts face the technicalities of

the issue, we should expect the injection of the question of the pur-

pose of the American public- school, a matter that has been somewhat
_ignored up to this point.

Without a doubt, state school codes do not speak of social adjustment
‘as a purpose in the establishment of public schools, 1Instead, they
speak specifically of subjects to be taught. , , .
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It is true that any school or any classroom provides a social situa-
tion, for when two pupils or more are grouped for instruction the
element of human relationships enter the picture. But this social
situation has never been stated in law as a purpose of a school,
Rather it is a condition that arises because efficiency of schoodl
operation demands that children be grouped for instructional purpose,
rather than to be tutored individually. The teacher naturally takes
advantage of the group'situation to teach beyond the subjects which

. constitute the curriculum, but.nobody has ever justified through
public expenditure the organization of schools primarily for the

" social purpose. ’ ' - '

_The school is an instrument through which society both preserves the
“culture and brings out social change. The school is actually an
‘Anstrument .of social change, but as such an instrument, the children
are not to be used as the tools. . ...

The Brown-Case-in 1954 and the Taylor Case in 1961 were both concerned
with the civil rights of individuals. As there is an attempt to push
"broader interpretations in the court cases ahead, then the child's
‘educational rights must be brought out in relationship to his civil
rights, lest there be possible conflict., Certainly such refinement
of issue will ‘demand the opinion of the educational profession as
well as that of the legal profession. ’
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Returning to the specific_casejat hand, I have no educationally sound
program to suggest to the Board to eliminate the ‘schools in which the
children are predominantly of one race, as has been suggested to the
Board by the Congress of Racial Equality. If such schools are educa-
~tionally unsound, as has been charged by ‘the Bay Area Human Relations
Council, then certainly any program to improve the situation would
need to be educationally sound if established by official Board action.
In short, Spears was arguing that unless a program.of integration
could be shown to improve the school's ability to educate students, then
* the school had no business heing concerned with it. Even if the segre-
gated classroom was bad educational practice (and he apparently felt -that
‘there was no evidence to support this view), there was nothing the schools
could do about it, since existing integration plans were educationally

unsound in that they defeated the purpose of the»neighborhood school and

‘required formal recognition of the student's race.
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After Spears's presentation, the board decided to put off any
. attempt to arrive at a general policy until the following fall, and set

aside the meeting of September 18 to discuss his report.

Central Junior High School

Durlng the same month (May, 1962), the ‘Central Junior ngh School
issue came to life. The area around the proposed Central Junior . High
School had experienced a steady 1ncrease in Negro population from approx1-
mately 8 per cent in 1950 to 35 per cent in 1960, resulting in overcrowdlng
in Franklin Junior High School, an-overwhelmlngly Negro school. With the
‘opening of thé new school, several predominantly Negfo elementary schools
éould be redistricted to relieve this overcrowding. Although we have no
‘racial data on the schools for that time, it appears that Central Junior
High School would be approximately 60 per cent Negro when it opened. The
new boundaries also included two predominantly white schools which would
be transferred from a white middle-income junior high school. " One was
Gratten, serving a predominantly white area adjacent to the University
of California Medical School. The commﬁnity included modergte-and high-
income whites and Negroes. Its residents included Mrs. Axelrod of CORE,
the attorney who had earlier presented the National Lawyers' Guild's plea
_for integration, NAACP .education chairman Burbridge, and the man who was to
succeed him in that office, Reginald Major. By May, the Gratten Parents
and Friends Committee had been organized and protested that their children
were being transferred into a racially imbalanced school and that panic-
peddlers were already ringing doorbells through the Gratten éreé, Spearé

~had incurred the wrath of one of San Francisco{s most articulate and out-
spoken mneighborhoods. Since Mrs. Axelrod was one ofvthe Gratten group, CORE
was quick to back them. The Gratten group was not, however, completely’
‘trusted by the NAACP. They, after all, had a choice: tﬁey could simply
try to get out of the predominantly Negro school themselves or - they could
choose to stay in Central but press for a redrawing of boundaries to in-

crease the number of whites in the school. They chose the latter tack and
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thus established themselves as integrationist, rather than merely anti-
Negro. In addition, the Gratten group had written the superintendent

complaining about his stand on the State Board of Education statement a

few weeks. earlier.

The Gratten group asked for and received a hearing at the June

- board meeting, .More than three hundred persons were .in the audience for
the meeting. After hearing Spears report on racial issues, the Gratten
parents testified. They asked that the board clarify several points:
First, what would be the racial make-up of the school? Second, what was
the long-range plan for the school? Since it was an old building, partly
unusable, it was. unclear whether Central was a stopgap arrangement or
whether the board would embark on extensive remodeling. They made it clear

that something should be done about the racial composition of the school.

The board listéned with some sympathy to the Gratten parents.
However, the board also moted that this was their last meeting before
adjourning for their July vacation. At first they proposed to postpone
the matter until they had developed a general policy in September. This
would, of course, be after school opened. Then the board decided to hand
the responsibility for a decision over to Spears and instructed him to
meet with the Gratten parents within ten days; they further instructed
Spears that he should feel free to take any action he wished on the matter.
The board themselves had not gone on record whether they favored or disap-
proved of taking race into consideration in setting school boundaries.
Granted, the school board did have a policy of general support for neigh-
borhood schools, but within these rather vague bounds, they were in effect
empowering Spears to make policy on this matter while the board was on

vacation., Spears was reluctant to accept this carte blanche position.

At this meeting with them, Spears apparently managed to conciliate
some of the parents by promising to keep the school under review during
the first semester it was open. But thére was alsb a gobd deal of his-
understandinguijpparently an agreement was reached with the Grétten parents

which collapsed the next day. In any case, by the endcof July, an impressive
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array of statements and thréats had been made. - The San Francisco Chronicle
called for elimination of every predominantly Negro school, and strongly
backed the Gratten parents. Francois of the NAACP spoke to the Gratten
parents and urged them to consider filing suit, picketing, and boycotting

the school.

The next meeting of the board was held August 7, Again a crowd
turned out, only to hear board president Ladar reaffirm that the board
would not take action until the September 18 meeting. CORE immediately
began ‘a sit-in, as the board adjourned after midnight. The Gratten parents
and the civil rights groups had meanwhile won the support of Mayor Christo-
pher, the San Francisco TLabor Council, and the Teachers' Union. The schools
were picketed by CORE on August 12. The next day the Examiner joined the
Chronicle in urging that the racial imbalance of Central be improved.2
That same day the NAACP announced that it would boycott the school and
would arrange for volunteer teachers to maintain a private school for the
Central students. On August 14Spears announced that Central Junior High
School was a temporary expedient. This is the first public hint that the
school system was considering not opening the school at all. But as Spears
‘was making this statement, the Gratten parents announced that they would
participate in the NAACP boycott. The next day they filed suit against

the schools. The suit was hurriedly drafted and was not taken very seri-
- ously by any of the participants; however, it did provide for the mechanism
for negotiations. When the Gratten attorneys appeared before Judge Alfonso
D. Zirpoli, Zirpoli refused to set a date . for the hearing, but instead
urged the board to meet with the plaintiffs. The parties agreed to try

to settle out of courf. School board attorney Breyer had originally asked
that hearings be put off until after the special September 18 meeting of
the board, but Judge Zirpoli merely postponed the hearing until after the

reghlar August 21 board meeting., Although no agreement was made at this

oL

2 ' .

The Examiner called for the addition of three all-white schools
to the Central district.  The result was to add impetus to the organiza-
tion of a segregationist group in that area.
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meeting with Judge Zirpoli, the Gratten representatives did mention that
they would be satisfied if the Centnai plan was scrapped completely.3

Board president Ladar stated he was willing to meet With tbe Gratten group;:
and a meeting was set for three days later. Meanwhile,_the noise level
increased steadily, An anti-integrationist group, the Citizens Committee
for Neighborhood Schools, was organized‘and released a series of statements.
This group, which drew much of its strength from the all-white areas just
beyond Gratten, was arguing that any move to redistrict Central to improve
racial balance would be illégal discrimination against whites. They were
iﬁ danger of having Negroes;bussed into their schoolé;:in addition, if
Central were to be balanéed; their children would be likely candidatéé

for transfer into it.

While Ladar and a second board member, Mrs, Claire Matzger, were
meeting with the Gratten group's attorney, the Citizens Committee for Neigh-
borhood Schools was demanding that negotiations be stopped and June Shaga-
loff of the NAACP was in town urging boycotts, suits, and picketing against
the board, In the midst of this, Ladar met with the Gratten group's

attorney (who had a few days earlier been quoted as advocating a campaign
Aof harrassing board members withphone calls at home), later saying that
the meeting had been friendly and helpful. At this point Ladar made it
clear that the board would no longer put. off the issue until September 18,

but would discuss it at the next meeting, August 21.

¥Judge Zirpoli was in a strong position to chair the negotiating
session. As a liberal Democrat $n the Board of Supervisors, he had had

previous experience dealing with the school board and the civil rights
leaders.

4It should be noted that the overlapping of neighborhood and
ideology was by no means perfect. As séems to be the usual case, those
persons who were faced with problems of retaining whites in an integrated
neighborhood were supporting integration, and those groups who had not
yet had Negroes move in were segregationists. But this does not mean
that every member of the Gratten group was a loyal civil rights activist,
and the chairman of the Citizens Committee for Neighborhood Schools, Leon
Markel, was the ex-treasurer of the integrationist Council for Civic '
Unity and a well-known supporter of a state FEPC law,- .
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That board meeting, like the preceding two, was held in thé school
.- system's ‘auditorium. This time there were 1,200 persons in the audience.
At the mesting, Spears informed the board that the community pressures had
‘made it impoSsible to maintain an educationally sound program at Ceéntral,
and he recommended that plans for opening the school be dropped. Ladar
stated that this represented no victory for anyone but would settlé the

issue; and the board voted unanimously to leave Central vacant.

Everyone expressed a llttle bit of dlssatlsfactlon with the situa-
tion. Spears had stuck to his position that the schools were only concerned
with educatlon by giving an "educatlonal” reason for changlng policy on
the school. The NAACP expressed concern that many of the Negro pupils ‘
would be in a less balanced school than Central if they were returned to
Franklin. And the Citizens for Neighborhood Schools accused the board
of giving in to anarchy. The board, and particiilarly Ladar,-Had continued
to maintain a good image with the civil rights groups, but Spears remained
very much 'a target now. 1In any other city the solution of the Central
School issue would have been viewed as a radical integrationist act, for
many of the students were reassigned into white junior high schools, in-
cluding one in the heartland of the Citizens for Neighborhood Schools.

However, the civil rights groups were still on record as opposing bussing.

The De Facto Segregation Issue Continues

The school segregatlon issue was Stlll very much allve Spears
told.a teachers group that they could expect the civil rlghts movement to
pick out more schools for attack. At the September 18 meeting, demands
were made that the board call for a racial census, adopt a statement en-
dorsing "maximum" integration as a goal, and appoint a citizens committee.
The board took no action oﬁ the first two deménds, but did appoinr a board
committee of Mrs. Matzger, James E. Stratton (the board's Negro member) ,
and Joseph Moore to make a report... The following month the NAACP filed
suit, asking the court to order the school system to present a plan to

eliminate de facto segregatlon.
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The board's committee reported six months later, in April, 1963.
The committee endorsed the idea that race be considered when new school
sites were selected, and advocated redrawing of school boundaries to re-
duce segregation. It also advocated the open enrollment of all high
schools and. the appointment of an assistant superintendent for racial
problems. The report went on to reject the possibility of bussing as a
solution to racial imbalance. (At that time the schools were still trans-
porting to relieve overcrowdihg,_moving 3,000 students, many of whom were Negroes
attending white schools.,) The NAACP endorsed the report as a 'delightful
surprise.”" The board discussed the recommendations, and only ome board
member, Adolfo De Urioste, was critical of it. He joined the rest of the

board in an unanimous vote adopting it,

During the next two years, the school desegregation issue moved
along in a slow-paced fashion. The NAACP suit was pursued unenthusias-
tically; since its legal position was ambiguous, and the school adminis-
tration was gleeful when the Supreme Court refused to hear an appeal of
a similar case in Gary, Indiana. Meanwhile, the civil rights movement
was busy demonstrating on the employment front. The school system imple-
mented its high school ppen enrollment plan in the fall of 1963. A minor
explosion occurred in 1964 when the board voted four to three to take no
position on the referendum to repeal the State Fair Housing ordinance,

and a board meeting was picketed shortly thereafter.

"In the spring of 1964, a few days before the deadline for submitting
propositions for the November election, Spears presented the board with..c
plans for a bond issue for new school construction. The board and the
community reacted with surprise and some confusion. Since the plan called
for a high school in a location which would result in it “"being properly
integrated," Spears commented that hé& expected the civil rights groups to
"go along with it." 1In fact, the movement at this point was.in no mood to
go along with anything. Reginal Major (now NAACP education chairman)
promised support in a highly qualified manner, and other groups protested

the lack of time to study the proposal, The NAACP finally decided to oppose
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the bond issue. Bond issues reéquire ‘a two~thirds vote, so the NAACP
opposition would be a serious threat to passage. In addition, the Cén-
tral Labor Council -announced that it would oppose the bonds unless the
NAACP agreed to support them; Spears met in & pair of meetings with the
NAACP, The agreement reached was a strange one, for the meeting found
Spears opposed to building permanent schools in the ghetto and the NAACP
in favor. The result was that Spears modified the plan to include con-

- struction of schools that Spears said he "would have never dreamed of asking

for. '

Aftér the Joﬁnséh—Goldwater électibn of 1964, the direct action
groups, CCRE and the new‘United Fréedom Movement, began a éémpéign of
picketing and threats of boycotting. Finally, in the summer of 1965,
Spears agreed to meet one of the demands presented in January, 1962, and
took a racial census of the schools. The census found that the eight high
schools ranged in their Negro populations from 4 to 34 per cent. The fif-
teen junior high schools ‘“ranged from 2 to 90 per cent, but only two were-
more than 50 per cent Negro. Of the ninetyefive'elementary schools, all
had some white students, Using the 10 per cent point as a threshold, niné
of the elementary schools would be classified as segregated Negro, compared
with eighty-five where Negroes attended school with whites. One school of
the ninety-five had no Negro students at all. Seventy-six per cent of all
San Francisco Negro pupils were in integrated elementary schools. (For

:St, Louis and Baltimore, the figures are 14 per cent and 20 per cent.)

Interpretation

Theccivil rights movement's unfriendly critics sometimes accuse it
of provoking conflict for no apparent reason. The San Francisco story
helps us to understand why school integration conflicts sometimes appear
' this way. " As the conflict escalated, it became easier and easier for new
demonstrations to break out. It also became harder and harder to under-

stand what the fights were about. On two occasions Spears told his board
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that they could expect the civil rights movement to support a:particular
proposal. 1In the first case he was planning to reduce overcrowding in a
school by transferring students into a new integrated school nearby. That
was Central Junior High School. 1In the second case, he was planning the
construction of a new, integrated high school; that was the 1964 bond issue.
Spears can be forgiven for not understanding the civil rights movement. On
the other hand, there is a steady underlying theme of the conflict that
:does make -sense, It would be difficult for any civil rights movement to be

at peace with the San Francisco schools.

At the most concrete level, Central Junior High School was not pri-
marily a civil Tights issue. The Gratten neighborhood saw the threat of
engulfment by the ghetto and asked for, and received, relief. As in Bal-
timore and Newark, it was easy for a liberal and militant integrated
neighborhood to incorporate its demands into the policy of the civil
rights movement, and thus it was easy for the movement to support them
in turn. As we have now seen in four cities, the people who have the

‘most to lose psychologically from segregation are whites who are forced
into predominantly Negro schools. But the Gratten demands were met. In
fact, if we look at the civil rights movements' concrete demands, most of
them were met. The schools are more integrated than any of our other
northern cities. An active transportation program hauls low-income Negroes
into high-income white schools, and the Negro schools do not suffer the
problems of overcrowding, high teacher turnover, etc., in the same severity
as many other cities. Even when the NAACP took a stance.apparently in re-

. jection of integration, and demanded ghetto schools, the schools were
built.

But in the abstract, the demands of the civil rights movement were
 fairly consistent, and these demands were never agreed to. It is important
to recognize‘that the civil rights leadership is not, and does not attempt
to be, the general leadership of the Negro community. Whereas the general

leadér must work toward a variety of goals to meet the many needs of a
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neighborhood or a community, the civil rights movement has a much more-
restricted set of goals. To oversimplify considerably, these.are to
eliminate racial discrimination and create the symbols.of racial mnondis-
crimination--in other words, to establish racial equality in both the
concrete and the abstract. The San Francisco movement recognized from

~ the beginning that there would be little if any actual discrimination
against Negro pupils in school districting. They therefore focused on
asking the school board to recognize that racial integration was a positive
value, by drawing up a plan to intentionally integrate schools. - Like the
other northern movements, they did not feel it necessary to actually achieve
-anything resembling total integration. At the minimum, they wanted a state-
ment of policy endorsing integration as a positive value and some evidence
that this statement was being implemented in good faith. In fact, the
movement waited from January, 1962, until April, 1963, when the board sub-
committee reported for the policy statement which merely committed the

board to qonsider integration as a goal in new school construction and re-
districting, and even after that,.they complained that SuperintendentVSpears
was not enforcing the new policy. .At this level, it is understandable that

the issue should explode as it did.

If this interpretation is correct, then we sce why in San Francisco
-as_in other cities, compensatory education .cannot be considered a substitute
for integration. Compensatory education may be good for Negroes but it does
not help to meet the specific goals of the civil rights movement. Thus
compensatory education is more or less irrelevant. But :this line of reasoning
leads us to another question. Why did the civil rights ‘movement oppose the
bond issue -and demand ghetto schools? One tentative- explanation is that
the NAACP, like the Urban League, is not single-mindedly concerned with
civil rights. The Urban League was originally developed as-a social wel-
fare agency and has only recently become.an accepted member of the civil
rights community. The NAACP is in many cities a well-established organi-
zation with a large membership which in many ways is the spokesman for the

Negro community on many issues. Thus it tends to supply general leadership
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ngther;than civil rights leadership. In addition, the NAACP concentrates
on legal action, and thus becomes the,naturai home of Negro 1awyers--éome
of whom expect to become holders of political office. But political leaders
are by definition general lea&ers. Throughout our story the San Francisco
NAACP was badly split between the militants and moderates.b in 1962 its
president was Terry Francois, who later became the city's Negro alderman
‘(in San Francisco, supérvisor). ‘But after the NAACP's succéssful coalition
with the Gratten group, two df the militant residents of Graften--NAACP
education chairman Burbridge and Regiﬁald Major~-were elected ﬁo the key
offices: Burbrldge as- pre51dent Major as education chairman. By 1965
both Burbrldge and Major had res1gned and the moderates had regalned con-
trol. Thus there are two possible explanatlons for the NAACP's demand that
new schools be built in the ghetto. First of all, the m111tants may have
been reluctant to support anythihg the'school board did, but after having
taken the leap into opposing the bond issue, needed to think of some compro-
mise which would enable them to support it. 1In addition, a campaign against
the bonds would have been a serious drain on organlzatlon resources. Witﬁ
the NAACP board evenly divided between militants and moderates, some com-
promise device was iﬁ ofder——the construction of new schools was an obvious
candidate, and it was attainable. The organization could be confldent that
if this is all it insisted on in return for its support, it would be able
to "win'' and therefore could escape having to oppose the bonds. But it
was-a compromise that fell between two stools;-neither group in the NAACP
really wanted it. Or possibly the NAACP leaders may have chosen that moment
to behave like general leaders rather thanvcivil rights leaders. Of course,
schools must sometimes be built in racial ghettos; if Ffancois, as super-
visor, had asked for this, no one.would have been surprised; what is sur-
prising is that the NAACP elected to play Francois's role. This switch
from "status" to "welfare' goals is only one of the ways in which the San
Francisco civil rights movement was unstable. It was also in a state of
organizational flu#: Spears was forced to deal with at least nine different

s o B
civil rights groups (the Gratten group, thezcommunity council from that
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area, CORE, the Urban League, the NAACP [both local and national], the Coun-

cil for Civil Unity, the United Freedom Movement, and the Bay Area Human

‘Relations Clearing House).”

From this vieWpoint, Speargs 1962 report, from which we quoted, is
very impottant.v For.in this report he réfused to set racial intégratiqn as
‘a goal of the schools, but instéad dismissed‘it as irréle#ant. In addition,
he accused the ciVil“rights leédefship of haviﬁg illegitimate values--of
wanting to stigmétize childrén‘by conducting a racial census.6_ Thus in
this speech hé maﬁéged to,rejecf in toto the basic goal of the movement- -
to estaBlish the syﬁbols of racial equality. Despite this, we have ﬁo ;
reasbnbto think that he was in any way anti-Negro. Spears had apparently
no hesitation at all about sending Negro children into‘all—white-schools;
including schools in recognizably anti-Negro areas. But he insisted th&f
this was by accident; he simply did not believe that he, as én}educator,
_shbuld do anything to inéréaée integration. Spears has articulately pre-
sented a point of view which seems to be shared By many school administrators--
that the details of school pperation are matters which laymen are ill-
equipped to consider. The civil righté leadership was simply not qualified
to make sound decisions on Questions of school organization. Or as Spears
told a teachers group, "We are the ones who kﬁow about teaching and about

the best way to group children for 1earning."

On two occasions Superintendent Spears publicly commented: that. the. :

school system could expect more difficulty with the civil rights movement.

) 5In'addition, the San Francisco Chronicle was responsible for

much of the confusion about bussing. Its editorial, during the Central
-Junior High School controversy, called for total integration--meaning the
same white-Negro ratio in every school. In its way, the Chronicle is as
flamboyant as any blood-and-gore tabloid, except that the Chroniclé gets
its headlines from (sometimes ridiculous) civic: crusades. It may be that
the Chronicle is a prototype of the future American newspaper, in which
civic affairs, rather than sex, become amusement for the masses.

More practically, Spears was also concerned that white parents %

might start running from schools where the head count showed a high Negro
enrollment.
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In the speéch just referred to, he told the teachers to expect a boycott
(this was said during the moratorium on direct -action in force during the
Johnson-Goldwater campaign)., Earlier, at the end of the -Central Junior
"High School issue, he had predicted that the movement would not be content,
but would go looking for another school to make into an issue., Given the
-militancy of. the San Francisco movement, Spears was somewhat justified in
expecting trouble. But if Spears was a political martyr, he was martyred
as much by his school board as by the movement, for the school board seemed
Surprisingly conservative for cosmopolitan San Francisco; and, more impor-
tant, it seemeq_to us to be consistently reluctant to také action, It was
Spears who conducted the actual negotiations over the bond issue, and it
was the board which first instructed Spears to take whatever action he‘
wished in the Central issue, then dawdled through the summer ﬁntii the
-issue nearly exploded. Speafs was.not insuiated by his board from;thé
civil rights issue; he made many of the major decisions. It is fashionable
now for critics of the‘sqhools to accuse professional schoolmen of arro-
gance. But'as Joseph ‘Pois suggests iﬁ his intelligent studyvof Chicago,
the superintendent-dominated system is.often the result, not of an arrogant

superintendent, but of a weak board (Pois, 1964).

In compérisoﬁ'with other cities, the San Francisco school beard
seems less'aggressive in making school policy. The reason lies, we think,
in the complex, semi-political recruitment structure of the San Francisco
board. Between 1962 and 1965;_the board included four Republicans and
three Democrats; thvee Protestants, two Catholics, and two Jews; two women
and five men; one Negro, one labor leader, and at least two members  who
were active in Republican party politics, With aAseven—member board, it
is not easy to construct such an-arrangement and still guarantee the pres-
ence of enough skilled and energetic persons to make up a leadership core.
. Since we did not trace the history of the board, we do not know how rigid
‘this appointment formula was. It may have been partly a consequence of
the fact that Mayor Geqrge Christopher, who appointed this board, was plan-

ning to run in the Republican primary for governor. But it is traditional
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in-San Francisco to appoint a religiously balanced:board, which contains
~some civi¢ leaders but which .politically is as much bipartisan as it is
nonpartisan. Before the appointment of the board's first Negro, Stratton,
there were three white Protestant Republicans. In order to maintain the
‘same religious and' political composition, the Negro would hawe to replace
one of these.7 In addition, Christopher needed Negro support in his forth-
-coming attempt at the governorship, and Stratton was going to campaign for
him. It is easy to find a Negro Protestant, but harder to find one who

'is active in Republican politics.

_ If we are correct in describing the rules for balancing the board,
the éppointment formula would look something like Figure 1. It cannot be
very flexible. For example, the Central Labor Council's répresentative
would almost certainly have to be a Democrat, Although in the past the
board included Republlcan Jews, both of the Jews on the board in the 1960's
were Democrats, and it would probably be difficult to replace either with
‘a Republican at this time. Thus one Catholic and all Protestants would

have to be Republican if the four to three balance is important.

There are a few places where the appointment pattern might be
varied; for example, the Republican Catholic might be female,.freeing one
of the other positions for a man. But the formula is still tight enough
to make it difficult for the mayor to select a board which has a strong
core or leéderéhip; The appointment“formhla also naturally resulted in
a very heterogeneous board. Four members (the t&o white Protestants and
" the two Jews) are unusually wealthy--probably wealthier than ggxfof'the
board members in the precéding six clfies. The other three members are:

a social Worker, a small bu31nessman, and a union off1c1al

Bipartisanship also results in a board which is heterogeneous on
ideologlcal lines. .The result is that the board has at times had difficulty

agreeing on policy. The racial issue has tended to divide the board on

» 7We are told that Negro leaders were invited to ask the Jewish
‘leadership to surrender a seat, This may have been a facetious statement.



-123-

ethnic lines; for example, the board voted not: to oppose the Constitutional
amendment prohibiting fair-housing legislation by a four to three vote,’
with the two white Protestants-and the two Catholics outvoting the two

Jews and the Negro.8

Other o Who Is

Seat No. Religi
¢ ° erigion Party Characteristics Consulted?
BT "Party leaders,
1 Protestant Republican pol%tlcal
- advisers,
civic 1¢aders
2 Protestant Republican?- . Female -
3 . Protestant Republican Negro "
4 Catholic Republican b
L L 1 - Central Labor
5 Catholic Democratic ,gborfre?re entra .
sentative Council
A Jewish-civic
iy
6 Jewish Democratic _%eader (ac %ve
in Democratic
politics?)
7 Jewish Democratic Female, _ "

Figure l.—-Appointment-férmula for the San Francisco schicol
board.

8The San Francisco school board was strongly criticized for
taking this position.. In California governmental agencies. take positions
.on referenda frequently. In addition, the civil rights movement argued
that since the board had blamed de facto segregation on housing patterns,

it was incumbent upon it to lend its support to any movement to. break
‘down housing discrimination.
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The San Francisco board resembles Baltimore's in that several of
the seats are '"reserved" for fepresentation of a particular group. How-
ever, there is.an obvious difference. between earmarking seats for univer-
sity faculty and setting seats aside for representation of the wealthy

pioneer families of San Francisco.

Finally, several of the board members are politically active, al-
though none of them can be considered to be purely political appointees.
'Oné'of-the-board'members iéAa member of the Republican National Committee;
6thers'appafently have participated in political club or fund-raising
activitieé.' Although four board members are wealthy, only two can be con-
'sidéred actiVe members of the "civic elite" who are involved in community
"projects.'" 1In neither of the two western cities studied ié there a clear
~ line separating the political activists from the civié elite; thus, although
this is not the usual "political" board, it cannot be considered '"nonpolit-
 ical," either. This is an intriguing point which we shall return to in

Chapter XIII. .

So again we see that ultimately the principal factor in deciding
the coufse of the school integration issue is the composition of the board.
In San Francisco the inarticulate board passed a good deal of fesponéibility
‘on to'tﬁe superintendent. In defense, he withdrew into an extremely "pro-
fessional' stance, which in turn resulted in his being accused of arrogance.
 However, his ideological position is really not much different from that

of other superintendents who are protected by their boards.

The San Francisco ‘board is. above average in its degree of acquiés-
cence to civil rights demands. If we look only at action, not words," the
San Francisco board and Superintendent Spears have probably gone as far

 as:any of our cities in integrating their school system. The system has
never faced aschool boycott, and had they not been confronted by a very
militant,civil rights movement, they would have had less difficulty. But
San Fﬁaﬁcisco did make a_éerious misﬁake-inknot realizing that while action
may speak loudér then words, words speak also. |

SN



CHAPTER. IX
PITTSBURGH

The school integration issue appeared some. time between 1959 .and -
1963 in all seven .0f -the cities we have examined so far. But in Pitts-
burgh the schools experienced a unique history of racial peace up to 1965,
and when the de facto segregation issue . was raised in 1965, it was done
with relatively_litple controversy. Pittsburgh has not yet seen any large-

scale_demonstrations~aimed‘at the schools.

Since the school integration issue arose in earnest only after
we had :completed interviewing in Pittsburgh, we will not describe. the
-action in greatidetail, but'an overview of the debate, coupled with the
history of race relations prior .to 1965, will be sufficient to permit

-analysis.

In most cities we could locate a period of smoldering opposition
to the-ScHool syétem which led to the eruption of conflict. However, this
is not the case in Pittsburgh. On two occasions attempts.had been made to
trigger demonétfations-against'the»schools. The first was a trivial in-
.cident--the édmplainf of a Negro parent that there had been discrimination
in the césting of a school play. The civil rights groups did notbsupport
the compiainant. In the second case there was:some pressure to promote
a:Negro to the position of school principal; however, the issue died a
natural death. (The person ih question was later transferred to a central
office supervisory post.) In both cases demonstrations collapsed for lack

of support.

' The de facto segregation issue was raised by the Urban League at
-one closed-door meeting of a school board committee in the early 1960's.
Reports by the Urban League and the.Pittsburgh Commission on Human Relations
~also raised the issue, but all of this hardly adds up to a concerted cam-

paign.
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The school system effectively headed off demonstrations by doing
Vthree things: First, it has taken only limited action to increase inte-
gration, but more important, it has not waited for the demonstration before
vtaking action; instead it has-acted in anticipation of protests, Second,
it has pioneered in compensatory education. Third, it has developed a
pattern of close, and .indeed constant, communication with the civil rights

leadership. It is an essentially simple formula.

And ‘even when we look in detail at what the echools'have'done; we
do not uncover a complex story. ‘For example, when a group of parents met
‘with the board and asked for some action to relieve overcrowding in their
schools, the board's senior Negro member, Richard Jones, spoke up-at the
next meeting and suggested that the board discuss the situation.'vAlmost
immediately, an open-enrollment plan was adopted.  Students were permitted -
to transfer (paying .their own bus fare) to any underutilized school .in the
city. Some 450 students took advantage of the transfer plan the first year.
(The number is now 900.) Although this is less than one-half of 1 per cent
of the Negro enrollment, it did result in the integration-of atdleast two
-all-white elementary schools. At that time Jones did not advocate a pollcy
statement; he felt that the board had been committed to 1ntegrat10n, ‘and’
that a pollcy statement would be insulting to themselves.: Slnce that
time, the school board has continued to take racial censuses has- redrawh
‘at least one school boundary to improve racial balance, and has experl-

"mented with bussing to relieve overcrowding which has_resulted in integration.

Pittsburgh has also been a leader in developing compensatory educa-
“tion. The schools received Ford Foundation funds to develop a team-teaching
program, which has now been expanded to include over one-half of the city

elementary schools.

The school system has-also promoted Negroes to administrative posi-
tions, has increased integration of facilties, and has pioneered»among big

cities in crusading against what school superintendent Sidney Marland called

~"1ily white” school texts.
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: The civil rights leadership redcted to this with mixed emotions;
They generally saw the board as well-intentioned, but resented the. fact
that very little had actually been done to increase integration. -The
‘board had no 1mmed1ate plan for. lntegratlon it was setting its hopes on
a 10ng range plan to establlsh educatlonal parks—~h1gh schools of as many
as flve thousand students, surrounded by feeder schools in educat10na1
parks._ Although this is only in the plannlng stage, the educatlonal park

program has elreedy attracted natlonal attentlon.

-But the civil rights movement was generally restrained. There
are probably two reasons for this.. First, the civil rights leadership
respects :the school board and. the superintendent. As one leader puts
it, "It is a:.good school system, and we would hate to do anything to get
it into trouble." Second, the civil rights movement may have some trouble
getting far enough .away . from the schooi-system to attack it. . The school
board and the superintendent -have as a matter of policy held regular in-
formal meetings with many civil rights leaders, The board has worked
closely with the Urban League, and~Marland-and‘one of the two Negro board
members, Mrs. Gladys McNairy, are on the Urban League board. Marland,
who was previously a suburban superintendent, has made excellent use of
Frank Bolden, a Negro ex-newspaperman now on his staff, to strengthen his

contacts and help him to develop a sophlstlcatlon in deallng ‘with civil.

rlghtsegroups.

.The school board also has good contact with the civil rights leader-
ship through the Negro beoard members. - In the 1940's Richard Jones and-
Homer Brown were two of the leading civil rights attorneys. Together they
brought: suit to force the: schools to hire Negro teachers in 1937. 1In 1950
Jones (then NAACP president) obtained an injunction against:the city re-
quiring it to provide police protection to Negroes swimming in integrated
swinming pools; Brown was appointed to the school board, then left to
accept an app01ntment to the County Court. Jones was later appointed to

the board and has moved into an influential position--he is chalrman of
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the Business ‘Committee and serves with.the board president and the superins
tendent on the Internal Management Committee. - At the same time, Jones has

retained his contacts with the civil rights'movement.

The school 1ntegrat10n issue appeared in 1965 primarily as an 0ut~
growth of concerns about overcrowdlng at Westlnghouse High School. The
NAACP, the Urban League, and the C1ty Comm15510n on Human Relations made
‘statements critical of the school system's inacﬁivity. The board responded
by bussing 140 Negro students eut of an overcrowded elementary'school; but
took no action at the high school level. = Civil rights groups picketed in
August. The board responded to these actions in three ways:  First, it
recruited a group of consultants to make recommendations to increase inte-~
gration. Second, it devoted its annual report to "The Quest for Racial
Equality." While the report did not list any short-run plans for integra-
tion, it did commit the board to integration and upgrading Negro education
in strong terms. (We shall return to the annual report later.) Third, in
direct response to the Westinghouse protest, the‘board'edopted a plan to
pay the transportation of students transferring out of overcrowded schopls,

The transfer plan was adopted in November, 1965.

At this wrifing the issue is very much alive, but appareﬁtly the
school boérd is haﬁdliﬁg the school integration-issue noéw in approx1mate1y
the same way it was earlier. Although- it did not take action prior to
demonstrations in this case, it has kept channels of communication open.

In addition, the tone of the annual report, coupled with the presence of
the committee of consultants on integration, may have led some civil rights
leaders to expect that demonstrations will not be necessary to persuade the

board to adopt an integration plan in 1966.

As we have seen in other c1t1es, the style of communlcatlon, and
the 1deolog1cal p051t10n implied by the communlcatlon, are 1mportant factors
in the board's relatlonshlp with the c1v11 rights movement. For this rea-
son, we will take a closer 1ook at the Plttsburgh school board's annual

report. In its actual recommendatlons, the report could be considered
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moderate., While it commits the board in no uncertain terms to pursuing
integration, it announces no new specific plans and promises not to adopt
integration proposéls which are "forced, unnatural, or irrational.” Thus
it seems'té promise that no large-scale bussing program will be adopted.
The_réport does-place high hopes in the construction of the educational
parks (but this is-admittedly distant) and offers to use any reasonable
integration plan in the short run. The report then goes on to emphasize
the importance of compensatory education, integration of faculties and
hiring of Negroes in ﬁonprofessional positions, and the importance of
using texts which presents racial issues fairly., All this is not too
unusual. . What is unique is the amount of information present, the candid
way in which it is presented, and the overall tone of the document. The
report contains twenty-two tables presenting such information as.the per-
centége of Negro teachers in the system oﬁer the past ten years; the per-
centage of Negroes-among nonprofessional employees hired last year; the
number of ‘scholarships awarded to graduates of predominantly. Negro schools
for each of the last four years; racial composition of the faculties of
‘various schools; the number of segregated schools and the extent to which
‘segregation has increased ovér the past decade; and the median achievement
‘scores of white as opposed to Negro schoéis. These data are well-guarded
sectets in most cities.

The tone of the report is reflected in the letter of transmittal:

This report is addressed to all the people of Pittsburgh. It seeks to
declare the position of the Board of Education on the subject of racial
equality in the schools. It is a statement, as starkly honest as we
can make it, of the progress so far and of the large unfiilfilled hopes
that we in the Board of Public Education have for Negro boys and girls
in the Pittsburgh Public Schools. It is a . statement of the frustrations
and contradictions confronting the Board on this immensely difficult
subject. The report is intended neither ‘to pacify Negro citizens, nor
to console or reassure white citizens. It is a diary of the work of
the Board of Education on the most critical problem in urban America--
the assurance of equal educational opportunity for all our children.

We will disappoint the civil rights advocates who look for sudden
integration but who give little help in concrete counsel toward
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solutions. We will startle the white citizens who seek to live in
white isolation. We will disturb those, both Negro and white, who
think that the social revolution of 1965 will pass over soon and
that we will return to the old ways. We will not return to the old
ways, and your Board of Education is determined that every possible
resource of the schools §hall be invested in the education of every
Negro child for hig~ ultlmate, genuine integration by his own choice
and’ by his own worth. We and our faculty declare ourselves. in this

report prepared to take every reasonable and rational means at our
‘disposal to achieve this goal.

We believe fhat a lifetime of work femains to be done.
\ : Respectfully submitted,
The Board of Public Education

The letter of transmittal and the.rést of the report télk_about
the Negrb revolution, not in pedeétrian legal or educational terminology,
but in a ianguage which conveys a sense of drama. The report is also
unusual in that it speaks about these racial issues in the language of
the civil rights movement. Other cities have shied away from this lan-
guage, probably because it implies acceptance of the goals of the civil
rights movement, or because the school system feels that Negroes would

be offehded. The report itself notes this:

Any report such as this, which deals with the facts of a major social
revolution, risks the use of words which have acquired emotional over-
-tones. We have not tried to avoid these words. We speak of “deprived
neighborhoods" as those sections of the city where social, economic,
intellectual, and residential conditions are low. While not all Negroes
by any means are deprlved nor is deprivation confined to Negroes, the
fact remains that most of our deprived neighborhoods -are occupied pri-
marlly by Negroes, and most of our Negro families and children are
. deprived in one way or another. Mﬂny other terms in our current vocab-
ulary stir emot10na1 reactions from Negro or white. . . . We use
these terms without apology or undue explanation. They are meaning-
ful terms, contemporary to contemporary problems.

The:commitment of the board to integration is made in no uncertain
terms. For example, it expresses "pity'" for those white children whose

parents have taken them to the suburbs to avoid integration. The Christian

Science Monitor, commenting on the report, said, "This is-strong stuff. One
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hesitates to use.the word unique, but if any other board of education-has

seen fit to make as equally strong a statement in an annual report sent to

the public, -we do not know of it. nl

But the report is-also determined to avoid a self~-congratulatory
'attitude;>thus a section of the discussion of racial integration is headed
"A Losing Battle.". At another point, referring to the number of students
using the‘new free-transfer provisions, it comments that "a record of 900
transfers.out‘of a total of 18;000 Negro students enrolled»in schools with
predominantly‘Negropenrollment'gives no great cause with satisfaction."
(Actually, this seems to be a quite high number in comparisonLWithrother
c1t1es ) Although the report is not completely candid in-all its statistical
analy31s, in some cases statistics are used which are unnecessarlly critical
of the system. For example, 1t notes that the increasing Negro enrollment
has meant that on a percentage basis fewer Negroes'are in integrated schools.
But it does not bother to: add that thlS same increase in Negro enrollment
has the effect of 1ncrea81ng the- percentage of whites in lntegrated schools.
The general theme of the report is one of pessimism. It notes with candor

some of the dllemmas facing it:

This report in many ways has been a recitation of forces working at
cross purposes, one against the other. We have not attempted to please
anyone in declaring the hard facts we face. .We have stated without
quallflcatlon that we believe in integrated schools. This works at

Cross purposes with those who seek to preserve all-white neighbor-
hoods. ., .

We ask for mature and constructive leaders who will be willing to
work with us--long hours, perhaps, sometimes for small gains.  We
have some such leaders and workers, especially from Negro organi-
zations. Yet we find that some in positions of leadership gain

1Newspap'er ‘teactionsto the report were varied, and a study of
the reactions would itself be interesting. For example, the Wall Street
Journal concluded that the main point of the report is that it expressed '
the board. opposition to '"reassigning students to relieve racial unbalance"
and that it took "a relatively 'hard' line on forced integration." The
Journal article implied that Pittsburgh had done less than other cities
to integrate faculties; the Monitor, that it had done more.
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~their satisfactions. in making public accusations in Sweeping state-
ments that contribute nothing, FEven when they are invited to help
us discover solutions, they offer no solutions except the repetition
of the cry, "Freedom Now!" We too, as Board members, cry "Freedom

Now!,' but we ask for the help of responsible Negro and white
leaders in discovering how "Freedom Now!'"

Cémpensatory education means just what it says. As long.as there
are marked deficiencies in the educational achievement of children
in schools in our deprived neighborhoods, those children must have

a larger share of the limited Tax dollars. So long as there is not
enough money to do all the things for all the children of: the city
that we feel we should do, we must make the bitter choice to do more
for the deprived, even at the expense of those not deprived, if

necessary.

But the note of pessimism is tempered with great‘aspirations; It
refers to a 1oﬂg-range goal of rebuilding the school system into educa-
tional parks as the most promising of the board's "feverish efforts to
bring about improved integrétion.“ In rejéctiﬁg a demand by the Urban
League to appoint an assistant superintendent for integrétion, it even
includes this comment, which could be read as a satirical reference to the
way in which other cities have used the appointment of a Negro "superin-

tendent of integration"

-We do not contemplate the establlshment of a staff p051t10n such as
that of '"Director of Human Relations." The struggle for equality of
opportunity and the rejection of dlscrlmlnatory practices are the
responsibility of every employee of these schools, starting with
the Superintendent. In fact, the Superintendent of Schools spends

approximately half his time worklng with matters of racial
equallty ..

Interpretation

The whole approach of the school board to the issue of integration
reflects a carefully thought-out position,~a position which emphasizes
understanding and anthlpatlﬂg the demands of the movement and taklng
action in advance, and which stresses the importance of communicating with

and supporting the '"responsible" leadership. Or as one of the staff said,
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“This is what keeps  the Larry Landrys out of Pittsburgh;"z' The board's
position also involves an emotional commitment, reflected in the language

of the annual report quoted above.

- Several schoeol board members comménted that after Calvin Gross re-
signed to accept the New York superintendency, prospective candidates were
interviewed extensively about their attitude toward racial issues, At that
time, race was not a salient issue to the rest of the community, and this
~again demonstrates the fact that the- school board's actionms are part of a

long-range l"str‘alteg,y."

A "strategy" consisting only.of fine pronouncements and no action
would be disastrous in the long run. Hence, we should reemphasize that
Pittsburgh has taken action, and they have taken some action without waiting
for demonstration$,3. This is really not true in any other city, éxcépt

'possibly in Buffalo before the Woodlawn issue broke out.

Since the board has had at least two superintendents during the
period when the strategy was in éffect, it seems fair to conclude that this
policy was set by the beard and not by the administration. In addition, the
school board has shown its capabilities in other areas--for example, -the
board has been able to-attract as superintendents "promising young men'

“who have received national recognition while at Pittsburgh. Sidney Marland

is one of these; his predecessor was Calvin Gross.

What kind of school board does Pittsburgh have? Before the reform
of 1911, Pittsburgh scheols were governed by two separate central boards
~and sixty-one local district boards--all politically controlled and graft
ridden. The reform of 1911, coming at a time when progressivism was strong
.and when the chiefvPittsburgh industrialists--Carnegie, Mellon, and others--

were very active in the city, established a strong elitist tradition in

2Landry was the militant leader of the Chicago boycotts.

Of course, the first acid test of the board's willingness to inte-
grate-schools will come in 1966. ‘
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school board appointments. The board has fifteen members, who are appointed
by the Court of Common Pleas. With a board of this size, it is relatively
easy to '"balance the ticket" with the appointment of a labor. representative,
two Negroes, two Jews, Catholics, and persons to represent the west side
of the city. But the board also has a number of prominent attorneys and
industrialists. The large board relies in its decision making on a core
group which includes predominantly high status persons, but which also has
included_Negrpes and retired ‘tezachers.. (One of the two Negroes. on the
‘ board, Mrs. Francis McNairy, is the wife of a steelworker.)v Thus the board,
while predominantly high status, does effectively.cross status levels. . The
conﬁinuity of the board is partly maintained by the board members, who lo-
cate prospective caﬁdidates for vacancies and recommend them to the judges.
With the possible exception of the two Negro appointments, the ticket bal-
ancing seems to us to be only a token gesture. For example, the board does
not contain a single person who can be identified as.a member of the large
- Catholic ethnic groups in the city. Pittsburgh, sometimes called the birth-
‘place of Czechoslovakia, does not have a single East European Cathalic on
the board. And of all the board members, only Richard Jones can be said to
have-any strong ties to the ruling Democratic party. The appointment of
the second Negro, Mrs. McNairy, might be seen as.an attempt to increase
Negro representation. - At the time of her appointment, influential Democratic
party leaders were urging an appointment from the CIO (the present union
representative, John A. Feigel, is-a typographer; William Hart, of the
Steelworkers, also served on the board with him until a few years ago).
However, the judges rejected this advice. Mrs. McNairy, like Richard anes,
.is not justa:Negro--she was city—wide preéident of the PTA at the time of
her appointment (and as we noted, is on the Urban League board). The in-
ability of the Democratic party to influence appointments (or its unwilling-
ness to do so) is reflected in the large number of Republicans on the board.
In-addition, the judges of the Court of Common Pleas represent both parties;

this also tends to minimize the number of political appointments.




-135-

As in Baltimore and St.:Louis, the presence  of members of the..
civic elite on the Pittsburgh board is associated with the existence of
a powerful organization of the elite. The Pittsburgh equivalent of St.
Louis' Civic Progess or the Greater -Baltimore Committee is the Allegheny
Conference.. The. post-World War II renaissance of ‘Pittsburgh, which cul=
minated in.the anti-air pollution :campaign -and the redevelopment of the
Golden Triangle, was the work of men like R. K. Mellon; H. J. Heinz, Ben-.~
jamin Fairless, department store owner Edgar Kaufmann, and Alcoa's Roy Hurt]
to name only a few. It is interesting to note that few of these men would
stand to gain economically from rebuilding the city--their businesses are
tied to national markets. Our informants explained this by saying that
these men were concerned about Pittsburgh not as-an economic center, but

as a place to live.4

All the resources of the civié¢ elite have not been brought to bear
on the schools, however. The Pittsburgh schools are in a very tight finan-
cial situation, and the Allegheny Conference is only now going to bat for
them in the state capital after years of silence. Critics of the reform
movement have noted that pulling the schools out of politics would seem
to make it difficult for the schools to marshall political power. There
is some evidence that this is the case in Pittsburgh. It would also seem
‘reasonable that a school board so unrepresentative of the community Would
have difficulty developing afbase of support among voters, and this may .
also be true. Ten years ago, ghhen the board submitted a tax increase to
referendum, they received a very bad beating. However, school financing
is not the subject of this report, and we are not at all convinced that
the out-of-politics board suffers financially. Baltimore, which also

has an elite board, has always received very heavy support for its pros-

pective bond issues,

In the area of our research--race relations--we can say that - the

Pittsburgh schools have received the support of the community. At first

4Wllllams and Adrxan (1963) refer to this political style as being
"oriented toward prOVlding amenities."
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glance, the Pittsburgh annual report would seem to be an invitation to
attack from the white conservative voter. Furthermore, :if the. ethnic
blocks are the.strong opponents of integration, they will not hesitate
to assault a school board dominzted by Anglo-Saxons, Jews, and Negroes.
It also seems unlikely that such an attack will come. On the .other hand,
those cities. which consciously attempted to represent the citizenry are
the onés most torn by conflict; This is one of the dilemmas which. we

must analyze in this report,



CHAPTER X

A DEFINITION OF THE ISSUE, AND. AN OVERVIEW

OF THE DECISION PROCESS

In the preceding :chapters we have looked at the way in which the
school integration iséue was handled in eight cities. There is a great
deal of range, from the repeated demonstrations of Bay City to the half-
hearted civil righfé activity-of Lawﬁdale; froﬁ the quick agieement reached
in St. Louis to protracted fighting in San Francisco. It is the task of
this chapter to sort out thé common threads in these stories:-so that we
can see the basic ingredients of the school integration issue. First, we
will look at the civil rights groups involved, and.the demands made by
them; ﬁhen we wiil turn to fhe other actors--the school superintendents,
the school boards, énd the white voters--to see if we can find the recur-

rent factors in their responses.

The Civil Rights Groups and What They Want

Perhaps we should pause to point out the obvious--that in none of
the éight school systems did the civil rights movement succeed in integrat-
ing a particularly large number of schools. 1In no city did the pr0portion
of Negro students who were attending integrated schools increase by more
than 5 per cent as a result of the raising of the integration issue. Given
this, it seems fair to ask, why have the civil rights movements in three

of these eight cities dropped the issue? Don't they want integration?’

Our curiosity about this is further whetted when we observe that
there is no relationéhip between fhe number of Negroes in integratéd
schools and the exteﬁt to which the movement is-sétisfied,_ Table,X.l
points this butf Table X.1 would suggest that integration is not the
"real" issue, and fheré is some truth to this. Let us look étvthe eight

cities again. If we review the cases, we see that the issue is further
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complicated by the fact that many of the protesting groups were not really
civil rights organizations. In four cities, interracial neighborhood groups

and white liberals were in the forefront of the protest.

TABLE X,1

PERCENTAGE OF NEGRO STUDENTS WHO ARE IN. INTEGRATED SCHOOLS,
AND AMOUNT OF CIVIL RIGHTS ACTIVITY

vdity_ ?grc§npage of“NggFQeg L?yéi of C%v%i a
: : in Integrated ‘Schools Rights Activity
- 8an Francisco . . . . ‘ 70‘ High
"Bay City . . ., . : . » 57 Very high
-Pittsburgh .o ; .. 48 Very low
‘Lawndale . . . . . . . 37 . Moderate
‘Newark , . . ., . . . 28 Low
Buffalo . . . . 20 High
Baltimore . . . . . . ‘ 17 Very low
St. Louis e e e e 14 Moderate

®This ranking will be discussed and justified in Chapter XI.

Therefore, we must begin by separating out the various types of
organizations which made demands on the schodls and locking at the goals
of each. It is perhaps surprising that the integrated community group
should appear so frequently in our stories. In St. Louis, Baltimore,
Newark, and San Francisco, the protest originated from a community which
‘was integrated but in danger of becomingﬁall'Negro;ﬂin all:four cases the
community group wanted to maintain a sufficiently high percentage of whites
(or a sufficiently low percentage of Negroes) to prevent whites from moving

out. Stated in this way, their position sounds like it might be closer
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to the "keep the Negroes out' demands of segregationist white communities
than to those of a civil rights group. However, in three of the cities
the neighborhood group was clearly identified as pro-integration. We can
summarize all three cases by saying that the community group believed the
school system to be favoring all-white schools at the expense.of integrated
or all-Negro schools. They argued that preventing Negroes from attending
all-white scﬁools caused Negroes to overloéd integrated schools, and hence
they pressed for a city-wide program of integration. In St. Louis the
West Side Community Conference argued that the schools were allowing whités
to transfer out of neighborhood schools. 1In Baltimore the parents‘charged
that the board was bussing Negroes into schools in integrated neighborhoods
in order to avoid sending them to all-white schools. In Newark they charged
that construction of an all-white school near them would pull whites out of
the presently integrated schools. In each case the relief requested in-
volved either keeping whites in the integrated schools or sending Negroes
into all-white schools, or both. 1In San Francisco the goals of the Gratten
’ group were not as clearly in-agreement with the civil rights movement.
Basically, the Gratten group wanted their junior high school to have a
minority of Negoes.  in it and opposed the opening of Central Jumior High
School because it would have been 50 to 60 per cent Negro. However, in
ferms of integration, Central was an improvement over the existing situation,
for some of the Negroes»stheduled to attend Central were inva virtually
all-Negro school. The Gratten parents solved the dilemma by arguing, not
‘that Negroes should be excluded from Central (that would have been a simple
anti-Negro position), but that racial balance should be a city-wide goal,
with no school having a majority of Negro students. In-a city with a large
Negro populatioh such a goal would be ridiculous, but in San Francisco it
was reasonable encugh so that the civil rights groups could endorse it with-
out appearing irresponsible. But when they were denied this goal, the
community accepted, as a compromise, the closing of Central:and the return
of the students to their respective schools. Thus, although the organiza-

tion was committed to integration, it accepted a compromise which actually
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retarded integration. - In all:four cases -the integrated. community groups
adopted a universalistic approach to the issue--they could not support '
school integration in -their own area without advocating it in the whole
city as well. Thus we see that one of the major forces operating to inte-

grate schools is the need to maintain racially stable neighborhoods,

We were surprised‘at how freduently the integrated neighborhood
group appeared asa proponent of school integration; we were also surprised
at -how seldom the Negro ”commuhity leader" appeared in this role. We made
this distinction between the "civil rights leaders"  and Negro "community

leaders'" in the interpretation of the San Francisco story.

In the North community leaders might be elected officials, members
of the Negro civic elite, or leaders of neighborhood groups, while only
leaders of full-time civil rights groups like the NAACP or CORE would
qualify as civil rights leaders. '"Community leaders" are concerned with
the complete range of needs of thé Negro community which they attempt to
represent, whereas 'civil rights leaders" are concerned only with preventing
discrimination or promoting the equality of the races. In the Deep South
community leaders might well be considered civil rights leaders, since
nearly anything the Negro community wants may require overcoming the pre-
judices of whites before it can be obtéined. Thus, if a group in a north-
ern city were to protest the absence of a library in an elementary school,
this might be treated as a community action with no racial significance.

In the South, however, that same protest could easily be a demand by Negroes
for equal educational facilities, and the leaders of the protest would be
fighting to overcome racial discrimination. W%Qr this reason, one often cannot
distinguish between community leaders and the civil rights leaders in the
Deep South; the local Negro business elite or the most prominent Negro
political. leaders may also double as leaders in the NAACP or even SCLC

and CORE. In the North, however, we usually have no difficulty distin-

guishing between 'civil rights" and "general' leaders.
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Except for the. interracial neighborhood groups, the.school inte-
gration demands were usually pressed by civil rights leaders. 1In only two
. cases can we find Negro community leaders in.the forefront of the school
desegregation protests, and even these cases are ambiguous. The only Negro
political leader who was active as a proponent of school integration was
Alderman Clay in St, Louis, but he is one of the new breed of civil rights- -
oriented politicians. Most of our Negro school board members behave -like
community leaders. . Of the Negro board members, Richard Jones (Pittsburgh)
and Dr. Wright (Buffalo) come closest to being specialists in civil rights
activity. Of course, when a civil rights issue becomes of overriding im-
portance, the Negro board members, like other Negro community leaders, tend
to drop other matters to concentrate on civil rights. They are not anti-

civil rights; they just do not specialize in it.

The three types of actors--white liberals, community leaders, and
civil rights leaders--seem to differ :in the goals toward which they are
oriented. James Q. Wilson distinguishes between 'welfare"™ and ''status"”
goals among Negro leaders. He defines "welfare' ends as "those which look
to the tangible improvement of the community or some individuals in it
through the provision of better services, living conditions, or positions."
MStatus" ends are "those which seek the integration of the Negro into all
phases of the community on the principles of equality--all Negroes will
be granted the opportunity to obtain the services, positions, or material
benefits of the community on the basis of principles other than race!
(Wilson, 1965, p. 185). When an integrated community struggles to maintain
itself, it is primarily concerned with protecting the life-style of its
residents from the evils of the ghetto. Hence we put this goal toward the wel-
fare end of the continuum. The integrated neighborhood groups are frequently
led by white liberals, aﬁd we hypothesize that compared with Negro civil
rights leaders, white liberals are welfare oriented in other ways as well,
For example, the Buffalo Citizens Committee for Human Relations was involved
in operéting‘a compensatory education program, The white education chair-

man of the Newark NAACP stressed inadequate educational opportunity in Negro
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schools. Both .are clearly "welfare" goals. Even when the white leader-
ship asked for integration, the approach often seemed to be welfare
oriented, Thus the demand for integration in Baltimore resulted in the
complete eliminatidn of double-shift schooling for Negroes. Among the
white liberals, there is often the implicit or explicit assumption that
integration is a positive educational value for the child in the inte-
grated school; therefore, the success of the integration program can best
be measured by actually counting the number of white and Negro students
+in integrated schools; the ultimate goal is, of course, integration for

’ everyone. Our impression, although it cannot be demonstrated statistically,
is that the majority of the civil rights leaders who held the goal of
total integration were whites. In addition, we gained the impression
that white liberals were harder to satisfy, possibly for this reason.

(Of the eight cities, the civil rights leader who expressed most dis-
satisfaction to our interviewers was white in five cases. It may also
be that white leaders have a stronger sense of efficacy than Negroes and

thus are less satisfied with, or accustomed to, taking "no" for an answer.)

There is another seeming contradiction here: how is it that a
utopian goal such as total integration goes hand in hand with a "welfare"
orientation? However, the contradiction is not a logical one, There is
nothing in the notion of "welfare orientation' which requires that it be

“accompanied by limited goals. Wilson (1965) argued that these ‘''welfare"
leaders tend to be more conservative; we are merely saying that in our

. . 1
biracial sample we have found a somewhat different pattern.

The Negro '"community leader' must almost of necessity hold "wel-
fare goals, and thus he is more like the white liberal in this respect.

However, the traditional Negro civil rights leaders--the NAAGP officers

1The relationship between "status" goals and limited goals has
probably changed in the past few years; SNCC's and CORE's southern shock
troops may be more welfare oriented than the NAACP leaders who were the

"militants" of a decade ago. However these new groups do not appear
in our study. .
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who appear in all our stories--are much more “status® orierited, The
typical civil rights leader's main goal can be put simply. - Stated nega-
tively, it is to eliminate racial discrimination and all the symbols of
it. Stated positively, the goal is to persuade society to accept the
concept of racial equality. This approach is stated most clearly in the
Pittsﬁurgh Urban League's report on school segregation in that city: '"We
regard a community as intégrated when opportﬁnities for the achievement

of respect and the distribution of material welfare are not limited by

race.'" We will call these goals "symbolic" ones; our definition is close

to Wilson's definition of "status" ends. This definition, deceptively
_simple, seems to explain the pattern of demands made by the movement in

almost all our cities. In particular, it clarifies the Bay City and San

Francisco stories.

4 In Bay City and San Franciéco most of the focus was upon the demand
for a statement of policy committing the school system to integrate the
schools, Here we see excellent examples of the de facto segregation issue.
These two school systems are statistically the most integrated in our
sample. 1In neither case was it assumed that the school system was trying
to prevent schools from being integrated. Rather, the board was asked to
recognize and to express regret over schools that were segregated as-a
_result of housing patterns. In neither Bay City nor San Francisco did the
_demands go much beyond this point; if they had, they might have followed
_”the Buffalo pattern of asking the board to integrate a particular school.
The great concern over the importance of policy statements about de facto
segregation fits with the hypothesis that the civil rights movement has

as its goal obtaining public commitment to the principle of racial equality.

Notice that in all eight cities there was no real pressure to de-
segregate a large number of schools., The most significant action, in
terms of number of students, occurred in Baltimore, where white liberals
handled the negotiation. This brings us to our second hypothesis:  that

if the goals of the movement are oriented toward symbolic equality, then
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limited integration is sufficient; a commitment toward integration, and
the demonstration that the commitment was made in good faith, are enough.
On the other hand, the white liberals and other welfare-oriented integra-

tionist groups would not be satisfied with this.

Curiously enough, it would seem that if an organization's goals
are symbolic, then it is ﬁore important to place whites in integféted
schools than it is to integrate Negrovstudents. Surely one of the éiearest
demonstrations of belief in integration would be to place a few.Negfoes
in every school, so that no white student receives the "privilege' of being
able to avoid contact with Negroes. Similafiy, integration.of teaching
staffs, and particularly the placing 6f Negro teachers in white classrooms,

is an effective advertisement of racial equality.

The phrase "symbolic goals" has a somewhat negative connotation,
and it may be important to clarify this phrase at this point. 1In a sense,
most arguments in favor of integration are symbolic. The éocial science
literature referred to in the Brown decision's footnote 11 argues that the
Negro child is unable to develop an adequate sense of self-worth in the
segregated school, since the school is a symbol of the unwillingness'of
whites to permit interracial contact. Thus there are two arguments . in
favor of integratibn of schools: the first, stemmihg from Brown, is that
‘the segregated classroom is a barfier to the child's learning. Since this
argument assumes a direct link between integration and the improvement of
education for each individual child, we have called this a welfare -orienta-
tion. The other approach sees the infegrated classroom as a symbol of
racial eduality which the entire city will see. Integration may not benefit
the.individual child, but it will benefit the Negroes as a whole by helping
to break down the traditional beliefs in social inequality. We have called

. this the more symbolic orientation, but really both arguments see integra-
tion as a valuable symbol. The only argument that sees integration in
nonsymbolic terms is the statement that the school system will prbvide

better education to-a classroom which Has some white students in it.
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(""S8itting next to .a.white child is no guarantee that my child will learn,

but it does guarantee that he will be taught.")

From this viewpoint; the battle over Lawndale's Woodside High

School makes much more sense. Recall that Woodside Wwas built to serve
high-income families, After the sc¢hool was completed, there was no rea-
sonable way to district the school so as to enroll more than a_ handful of
‘Negroes in it. Nevertheless, there was considerable pressure to redistrict
the school "fairly." The board voted mot to redistrict, stating that no
"redistricting could integrate the school. What was the point of the argu-
ment? In our terms of reference, the construction of the school, with its
gerrymandered boundary, and the removal of these students from the older
integrated schools, was perceived as an act of favoritism toward these
“students. In particular, one of the ways in which these students were
“being favored was by permitting them to avoid contact with Negroes, or

even with lower income whites. But the goal of the movement is to elim-
inate any symbols of favoritism, and to prevent any action which would
.indicate that white students are '"more important" to the board than Negroes.
Thus integration was not the relevant issue; the symbol of racial favori-
tism was. This same parallel appears in southern desegregation; even when
only a handful of Negroes are involved, a school board is seen as more
liberal if it spreads the Negroesbthrough several schools rather than only
Y'contaminating' one group of white students. The success of an integration

plan is measured by the number of whites affected. Southern School News

and this report both measure integration in terms of the number of Negro
students in white schools—;presumably on the assumption that this is the
number of students benefiting from integration. From the point of view
of the civil rights movement, it might bel better to measure the number of

white students in integrated schools.

Compensatory education is another good example of how the civil
rights leader sets priorities. From the viewpoint of one concerned with

.eliminating discrimination and establishing the symbols of desegregationm,
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actual educational techniques ‘are more or less irrelevant. And this is

the attitude of the "ideal" civil rights leader toward compensatory educa-
tion--it is irrelevant to his goals. It may take on some relevance if the
school board chooses to state that compensatory education is designed. to
compensate for the deprivations which Negroes have been and are. being sub-
jected to. Unfortunately, the typical school board makes it clear by its
use of the phrase "culturally deprived”" and by its extension of compensatory
education to poor whites that compensatory education is not designed for
this purpose but only to overcome inadequate home and neighborhood environ-
ment. In some cases the civil rights leaders will object to this failure
to recognize the special case of the Negro. However, the common reaction
is to express support for compensatory education but to consider it no
substitute for integration.. The more welfare-oriented leader will be able
to write an.equation between compensatory education and integration, since

they both benefit the individual child.

Finally, we are now able to advance an explanation for why the
school integration movement so easily becomesa personal attack'ppon indi-
. vidual school board members or school superintendents. If the overriding
need of the Negro community is recognition as racial equals, and the
demands of the civil rights movement to achieve this end are rejected,
then it might follow (although this is poor logic) that the reason why
the demands were rejected is that the school board or the superintendent
reject the concept of racial equality. But just as procedures like school
gerrymandering -are symbols of racial inequality which must be eliminated,
the individual who opposes the civil rights movement is also a symbol of
racial inequality who must be removed from office for this reason. In
fact, the opponent of the civil rights movement can be seen by the move-
ment as guilty of immoral behavior. As we shall s¢e later, there is
some utility in viewing the civil. rights demonstration--the sit-in or the

boycott--as a means of punishing such persons.

'This distinction between welfare and symbolic goals apply to other

civil rights issues as well. The major goals of the civil rights movement--
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- fair employment, open housing,.integrated échools, equal use of public
accommodations--all fit our definition of symbolic demands in that the
emphasis is upon removing barriers to Negro mobility, rather than actually
trying to move Negroes into these newly opened opportunities. For exam-
ple, the NAACP may negotiate with an employer to hire Negroes, but once
the employer has agreed, the NAAGP ordinarily will not feel that it is

its function to recruit applicants. The same is true in public accommo-
dations; once-a lunch counter is "opened," the civil rights movement will

usually not concern itself with whether Negroes want to eat there or not.

Of course, no civil rights organization is purely symbol oriented.
" This is especially true of the Urban League, which has a strong social
welfare orientation, the "white liberal" civil rights groups, and the NAACP,
“which often includes some major community leaders-and young political
Iéadership. It is this conglomeration of symbol--and welfare-oriented
goals which makes the movement somewhat unpredictable. We discussed this
earlier in analyzing the San Francisco NAAGP's insistence upon construction
of new schools. Ordinarily, school construction is irrelevant to the civil
rights movement's symbolic goals (except in the South of two decades ago,
when the buiiding of a Négro school could often be considered a victory
for the local NAACP). When a northern NAACP begins pressing for school
construction, the shift of goals may baffle the school system. Similarly,
the frequent combination of welfare and symbolic demands may lead to in-
ternal contradiction~--for example, the demand that good teachers be kept
in Negro schools and the demand that Negro teachers be allowed to teach

in white schools.

Much of the criticism of the movement~--that it personalizes the
conflicts, that it is not really interested in thé improvement of Negro
education, or that it pays excessive attention to the words and not the
deeds of the schools--can be seen as a misunderstanding of the symbdlic

goals of the movement.
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" In another respect, these criticisms serve the function of stressing
the ténsion between the civil rights movement and the Negro community as
‘a whole. The movement is a specialized interest group; with highly re-
‘stricted goals. As we have pointed out, there is some contradiction be-
tween these goals and the more welfare-oriented goals of the "man in the
street.” This is best reflected by the fact that before the St. Louis
civil rights movement began supporting bussing, there had been community
opposition to it; conversely, after the new schools in the West End were-
opened, the most militant of the movement picketed the construction of
. these "'ghetto schools." The problem is complicated by the fact that there
is no clear means by which the civil rights leadership is made responsive
to the will of the Negro community. They are not elected as political
leaders are. How, then, can we know that they ‘'represent" Negroes?2 This
problem exists on paper more than it does in reality. For one thing, the
movement receives votes of confidence in the form of participation in
massive demonstrations. If the movement becomes too extreme, its support
from Negro general leaders and from the Negro masses will fall off, boy-
cotts flop, and the competition among civil rights groups will influence
the leaders to find a mbre popular issue. This is the sort of social
control which Carl Sandburg advocated: "Maybe some day they'll give a

war and nobody will come."

The other reason why this tension is not troublesome is that the
civil rights leaders have been recognized as the heroes of Negro culture.
And this in turn is evidence that Negroes ‘endorse the values of the civil
rights movement. In the 1940's it was common practice for the NAACP to
listen to a complaint about schools in some southern community, then trans-
form the community's grievance into a demand for integration. Similar tac-

tics have been used in northern schools in the past few years. That the

2NAACP officers are elected by vote of the full membership. This
occasionally results in the replacement of civil rights leaders by 'com-
munity’” leaders. One striking example is Chicago, where in the early
1950's the precinct workers associated with the Democratic party voted as
a bloc to elect a candidate supported by Negro political leaders.
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tactics are successful indicates the Negro community is willing to accept

the values, and the leadership, of the civil rights movement.

Two major problems which face the movement, according to this
analysis, are, first, it cannot publicly reject a welfare orientation and
thus it cannot admit that '"good intentions are enough." Hence it must ap-
pear unwilling to compromise. If the movement did take a welfare orien-
tafion, including an insistence on integration for every Negro child and

a program to meet all the needs of Negro students, it obviously would still
“be demonstrating in every city in our sample. ert it cannot simply say,
. all we want is a demonstration of good faith. The other dilemma, which

is perhaps mno more a problem to the civil rights movement - than it is to
‘other social movements, is that there is no clear formula which can be
used to obtain their goals. How, after all, does one obtain a change in
‘community values, such as the acceptance of racial .equality? It is per-
- haps for this reason that the demands made are so often procedural--demands
~for meetings with the board, for policy statements, and for committee
reports are examples. The movement's problem is in finding a way to specify
its goals; the result is to give the school system considerable freedom,

and possibly more freedom than it wants.

The Response of the School Superintendent

One barrier to the civil rights movement is the school superintendent.
During the civil rights controversies, eleven different superintendents
served in our eight cities. We obtained no information on one of these--
Philip Hickey of St. Louis. Of the remaining ten, seven can be said to
have acted autonomously, without board instruction, to reject demands of
the civil rights movement; in contrast, only three stand out as having

urged their board to take a liberal position.

In studying the statements made by these superintendents, three
themes recur very regularly. The most common is the insistence on a
Vcolor-blind" policy, of ignoring racial distinctions. Thus - superinten-

dents have opposed referring to schools as segregated or integrated and
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have argued that taking racial censuses of either pupils or- teachers would
be.illegal or at least embarrassing to both students and staff. Of course,
plans which require the schools to attempt to obtain integration have
been accused of being discriminatory. One Buffalo board member's state-
ment, that integrating Woodlawn Junior High School would discriminate
against Negro students by limiting their numbers in the new school to
- make room for whites and that these students "should not be sacrificed on
the altar of racial balance" reappears, in less colorful language, in the
statements of several superintendents. Most school policy is "color blind"
‘as well. All eight cities in our sample have some sort of open enrollment
policy; in several cases it was adopted as a result of demands for  school
integration. Yet in only two cases is the plan actually keyed to a racial
criterion. Everywhere else, transfers are allowed on the basis only of
~overcrowding and available space, and in most cases the school system does
not attempt to determine whether such plans increase or reduce integration.
The exceptions are Buffalo and Newark, where transfer privileges are extended

only to students in predominantly Negro schools.

Although five of the eight cities use busses to transport students
out of crowded schools, and in each case the result is to increase #nte-
gration, in none of the cities is the racial composition of either the
sending or receiving schol considered officially as a criterion in arranging
éuch transfers. Finally, we should observe that compensatory education
programs for the culturally deprived are also color blind in their admin-
istration. Very frequently, pointed reference is made to poor whites or
‘other non-Negro minorities so as to advertise the fact that the program is
not for Negroes per se. (This why the Pittsburgh annual report's statement
on compensatory education is so surprising.) In extreme cases, school
superintendents have sometimes managed to speak at length about integration

or civil rights issues without ever using the word Negro..

Coupled with this attention on color blindness is the stress placed

on a narrow definition of the function of the school as "educational,’ rather
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than "social.” This is most clearly expressed in the statement that- the

bringing of students together in the classroom is a necessity of teaching,
but that the effects of the resulting interaction between students are not
within the purview of the educational system. The school administrator

expresses great reluctance to "expand the function of ‘the schools" as de-
»manded_by.color-éonscious integration plans; _One device is to argue that
existing iaw fequired color biindness, and therefore any attempt to inte-

grate schools, or even to measure the extent of integrationm, is illegal.

The third theme which recurs in the statements of school superin-
.pgnﬁgnts, although not as often as the first two, is anextreme:defensiveness
\vaﬁput the schools, coupled with an intolerance of 'lay" criticism. Thus
some school administration reports seem to delight in point out errors _
ﬁade by critic¢s. Frequent references are made, not always with juétifi-
cation, to the inability of lay persons to make decisions on problems
requiring educational expertise., Finally, the defensiveness of some
school staffs is reflected in their unwillingness or ‘inability to engage
in coherent dialogue--criticisms are frequently answered with either flat
" disagreement or vague, overly detailed, or off-the-point replies. The
two most striking exceptions are Pittsburgh's Marland, who has regularly
engaged in long conversations with civil rights leaders and supplied
highly detailed and clear information on racial issues,-and Buffald"s’ Manch,
who openly admitted that there was no particular 'computer mythology” in-

volved in the selection of a school boundary for Woodlawn High School.

Another defensive tactic, particularly used to insulate the admin-
istration from the board, is the production of 1afge quantities of sta-
tistics, often slightly irrelevant or more detailed than necessary; one

result is to impress the reader with the staff's expertise-and the complexity

of the problem.

. Of course, these defensive tactics are to a greater or less degree
common in all organizations which must meet public criticism, and we have

no evidencé to indicate that they aré¢ much more common in this field than
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in others. However, the field of education is somewhat unusual in its
emphasis upon a defensive ideology--a creed that insists that school ad-
ministrators be chosen from among those persons with teaching credentials,

for example, and which makes frequent reference to "laymen."

On the basis of our interviews and the documents collected, we
propose that these three themes taken together represent one sort of "ideal
type"‘ofAsupérintendent behavior. Obviously, no superintendent behaves in

this way at all times, and some school administrators do not fift the Videal"
at all,

If we try to capture all three of these themes in a single phrase,
we could-say that they represent components of a narrow and defensive def-
inition of their occupational role. Now, what are some possible explana-

tions for this ideology?

We should consider the possibility that the ideology is just a
device to conceal anti-Negro sentiment. This stfikes us as unlikely, how-
ever, The private attitudes of the superintendents, as expressed on our
questionnaires, are not particularly conservative on racial issues. Further,
the men who are more liberal on race are just as likely to express the values
we have discussed here as are the more conservative men; there does not
seem to be much correlation between the racial attitudes and the ideological

position we have defined here.

A much more reasonable hypothesis is that the superintendents feel
insecure in their positions and react accordingly. This could easily be

the result of their social backgrounds.

The only channel into the school superintendency is through the
ranks of teaching., This means majoring in education in college, usually
teaching school for several years, and then rising through ‘administrative
posts. This restricts the number of persons eligible for the post dramat-
ically. First, they must be male in almost every case., But education is
a woman's field, and the male students who major in it tend to be of low

socio-economic status. This means two things: any school superintendent
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-Wilivbe.highly‘mobile socially, and he may bear strains associated with
| his minority position in a feminine occupation. The big city school super-
‘intendent ‘has probably risen far beyond his expectations. It is hard to
imagine that he anticipated becoming a highly paid executive when he
entered teachers college. We have few or no data on the occupational atti-
tudes of‘mén'who_are highly mobile. .There is some general research on the
v.emotional pressures on upwardly mobile men, but we know of no data on at-
titudesvtoWard work. It intuitivély seems reasonable that such a person
might have difficulty accepting the tremendous responsibilities coming from
the schooi‘superintendency and feel quite insecure about his ability to
stay in office. In addition, the superintendent is in constant interaction
with a school board which (especially in small cities) is made up of high-

status community leaders, aggravating this situation.

There is also little in the research literature to help us eval-
uate the second point, that teaching school is "woman's work." It:seems
plausible that the men in an occupation dominated by women will feel that
their masculinity is partially denied. This could in turn make them more
. defensive and more résistant to criticism--an attitude which they might
retain even after fising to the top administrative posts which are over- .

whelmingly male.

There are other and more important reasons why the administrator
‘could develop a defensive attitude, or a’'defensive ideology, from his work
as a school teacher or principal. As a teacher he is solely responsible
for the success or failure of his students, and unlike the college instruc-
tor, he must deal directly with their parents. Other occupational roles
require this'facé—to-face dealing with clients, but usually this.means
.clients who are of lower status, like relief recipients or prisoners, or
clients who are under fairly direct control (nurses dealing with hospital
patients); or else they are in situations where the professional competence
of the bureaucrat is not so easily questioned (doctors, lawyers, ministers).

But the teacher is not obviously doing anything which the parent is -/
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incapable of ‘doing. Indeed, parents do teach their children. -Further-
more, he has few or no criteria by which to determine whether hé is doing
a good job or mot. He is also subject to a second criticism--mot only
is he not teaching Johnnie well enough, he may be teaching him the wrong
way. For in at least some cases, he is the hérbinger of foréign values--
‘classical learning or middle-class behavior patterns, for example. Fortu-
nately for the contemporary teacher, these "foreign values' now ‘seem widely
diffused through the society. Pareénts want their children to'go to col:
-lege, and if they must learn certain subjects to get into college, the
parent is agreeable. But the present generation of superintendents began
teaching in the 1920's, when this problem may have been much more serious.
The problem is complicated by the fact that the teacher must resist pa-
rental intrusions in the classroom while at the-same time urging them to

"take .an interest in their child's education."

Thus the teacher must develop values to protect himself from being
required to justify the material he teaches  and the grades he gives. The
brofessional ideology of the teacher -does this-~by insisting on certifi-
cation, on methods courses, on rejecting the use of lay persons in teaching
roles, and in extreme cases, in the theories that preschoolvéducation by
parents may retard the child.3 Whatever the legitimacy of the positioms,
the point is that they enable a teacher to resist the criticisms of the
‘parent who tried to "tell the teacher a thing or two'‘and of citizens
groups who argue that the schools don't emphasize the three R's,. In addi-
‘tion, the use of educational testing,  and particularly the I.Q. test, may
help the teacher to justify his.actions; if .his students don't learn as.

much as the parents expect, it is because -of their low I.Q.'

Finally, when the teacher becomes a superintendent, 'he ‘again finds

himself in conflict with the community, this time represented by a school

3Harper Lee satirizes this in To Kill A Mocklngblrd her treat-
ment of the teacher who.forbids the child's father to teach her to read
reflects a disrespect for the. teaching profession which is commén in
twentieth century writing.
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board which he sees, often correctly, as conservative and tradi‘tionalist.4
The simple dichotomy between policy and administration is a false one; the
superintendent finds himself spending part of his time trying to persuade
'the board to adépt his policy ideas, and more time trying to protect him=-

self from board interference in ongoing administration.

If a profession is made up of men who share common needs for a
defensive ideology, the profession will develop such an ideology. In addi-
tion, the profession as a whole may need such defenseé. The public school
hag had to deal with a variety of encroachments in its history. It has
- had to contend with corruption in politically sponsored systems, so that
now keeping politics out schodls is-a watchword. .In addition, it has
fought with the public on Deweyism, on the teaching of reading, on voca-
ﬁional education, on the teaching of German during World War I, on Communism

in textbooks, and a host of other issues.

Apparently the-educational profession and many individual superin-
tendents reéponded to these cbnflicts in three ways: by narrowing their
frame of reference so that they could :silence their critics by refusing
responsibility for increasing juvenile delinquency, moral decline, the
lack of patriotism of its graduates; by '"trading'" low priority values,

~about the rights of labor or of Negroes, for higher priority values such
as freedom of curriculum reform; and by developing the claim that exper-

tise was required to make school decisions, so that .critics could be ignored.

4Vidich and Bensman (1958) paint a portrait of the local school
‘administrator as an innovator who was constantly straining to get his
conservative board to support some néw step. One study of school board
membetrs in Illinois found that 28 per cent of the board members stated
that one factor in the board's rejection of a candidate for school super-
intent was the candidate's "unsound educational viéws." In addition, the
study notes that "it was particularly noticeable during interviews with
board members that they were especially conscious of the need for the
candidate's having a background which would fit the community. Most boards
expressed the quality desired in these terms: "We wanted someone who
would fit into the community and become a part of it--someone who would
be happy here' (see Baker, 1952, pp. 69-71),
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The pattern we have outlined, of a defensive profession made up
“of low status men who have had to resist public demands“throughbut their
caréers, is present in big city school systems, but- it was even clearer
in the small town America of the 1920's and 1930's. The foreignness of
education, the demands of parents on teachers, the absence of academic:
freedom, and the conservatism of elected school board members--all the
factors we have listed are exaggerated in the dense social network of
" the small town. For the teacher, "Stadt Luft macht man frei." And curi-
ously enough, the recruitment pattern for the big city school superinten-
dencies tends to attract men from small town and farming backgrounds.
First, the rural or small town high school student, presumably because
of his more limited occupational horizons, is more likely to go into
teaching. In addition, if he begins teaching in a small‘town (where he',
is one of the few male teachers), he can more quickly rise to a principal-
ship and become a superintendent at a young age. Thus the small town
teacher galns administrative experlence while his big city colleague is
still in the classroom. Big cities want experlenced men as superinten-
dents, but experienced men ¢an only be found in the small cities; the
men who become superintendents in small cities tend to be teachefs in
smaller cities, and the men who teach in such cities tend to be born

there.5

This argument is supported by an analysis of college seniors
choosing educational administration in 1961 (Davis and Bradburn, 1961).

First, only a tiny fraction of college freshmen (0.2 per cent) choose

5Baker (1952) notes that even boards of education in very small
communities place high value on previous experience in considering candi-
dates -for superintendent; in fact, 53 per cent of the- superintendents in
systems employing ten to nineteen teachers had been superintendents prior
to coming to their present job. Baker writes "This emphasis [on having
experience as a superintendent] seems somewhat unrealistic in terms of ‘
recruiting young men.” And later he notes, 'There is little question that
boards are seeking young men as superintendents." Thus we see that the
small town teacher is probably the only one who can climb the ladder fast
enough to be both young and experienced, as these boards wish.
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educational administration as a career. This number increases through
‘the'four years of college very rapidly, but even as seniors, there are
‘at most barely enough students selecting educational administration to
£ill the demand. Only 5 per cent of all persons going into public educa-
tion specify educational administration; this would imply a ratio of one
.administrator to twenty teachers, which is probably too low. The persons
choosing this field are few enough to make accurate estimates impossible,
but ‘we:do find the’ following statistically significant differences: Stu-
‘dents choosing educational administration are from poorer families, and
families where both parents have low educational attainments. Of thirty
occupational careers, the educational administration students are the
lowest in father's education; even students choosing nursing and agricul-
ture are higher. They are also overwhelmingly rutal; students from farm
areas are twice as likely to choose educational administration as are
students from metropolitan areas, In response to a series of questions: in
which the respondents were asked to describe themselves, the students
briented toward educational administration saw themselves as religious,
conventional, and not intellectual. 1In this sample, a majority of the
‘persons directed toward educational administration intended to put off

graduate training until after they had taught for at least a year.

We can also document this pattern by examining the biographies in
Who's Who for the men who direct the schools which participate in the

- "Great Cities" research program (Table X.2). In 1964, eleven of these

" superintendents were listed in Who's Who. They can be divided into two
.groups: the "locals" and the "mobiles." The three "locals" all grew up
in large cities and began their teaching in the city where they are now
superintendents. Of the remaining eight, six wénefborniinfsméllftowns,
only two went to urban universities, and seven began teaching in small
cities, They spent a median time of eight years at the rank of teacher
of principal. Notice that three of these men deviate from this pattern
conspicuously, Calvin Gross is an urban product, the only mobile superin-

tendent who began teaching in one big city and then wound up as superintendent
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in another. Samuel Brownell also differs from the other mobiles, since
he went .on immediateiy for a doctorate without péusing to teach. He is
possibly the only man in this list who had a clear picture of his future
career at the time he took his bachelor's degree. Sidnéy Marland's career
resembles Gross's and Brownell'srin that he also took less than the usual
eight yéars to move into central administration. The presence of these
three deviant cases actuaily tends to support our general thesis; since

these three men arevhighly respected by the critics of the "educational
establishment."

We have one final bit of data to bolster our argument. Five school
superintendents gave us background data which included their father's oc-
cupation and the educational attainment of their parents. Of the five,
two were the sons-of farmers, one of a small town merchant, and two of
blue~collar workers. None of the five had fathers who attended college,
but three had mothers whe had at least finished junior college. Thus we
‘see that the interaction between civil rights leaders:and school superin-
tendents has the preconditions for conflict. They literally do not speak
the same laﬁguagé. In addition, both live in a hostile (to them) world
‘and are unlikely %o be very patient in dealing with each other. In six
of our eight cities the school integration issue quickly became a conflict
between the movement and the superintendent. In St. Louis and Baltimore
the superintendent wrote rebuttals‘ﬁo the charges of the civil rights leader-
Shib which were received angrily by the protesters. In Newark demands that
the superintendent be dismissed were made even before the first school in-
tegration incident occurred. In‘Lawndalekénd San Francisco, the superin-
tendents flatly refused the first demands made upon them. ‘(Excerpts of
Spears’s speech appeared in Chaptér'VIIIi) Finally, in Bay Cify;ﬂthe
superintendent was criticized by the mbﬁement, although his successor
has taken a more liberal position than his board and has not been cfiti—
cized-as much. Only two.suPErintendents, Manch and Marland, have held
the respact of the civii rights leadership (and Manch fell out of their
favor ‘after Woodlawn). | »
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The School Board and the White Voter " -

But the schoolvsoperinteodent in almost every one of our cases,:
has found that racial pollcy was taken from hlS hands by the school board
In six of our cities we can mark a p01nt when ‘the maJor dec151on Wthh
most influenced the outcome of the school 1ntegrat10n 1ssue, was made, not
by the superlntendent but by the board In some c1t1es 1t is easy to
locate such a point: in Baltlmore, for example, when the school board
‘assumed responsibility for negotlatlon w1th the civil rlghts 1eadersh1p,
or in Newark on the two occasions when the board members and the mayor met
with the civil rights leadership to reach a compromise. In San Francisco
the board's ad hoc' committee presented a report which was, according to
one NAACP leader, a '"pleasant surprise' after Spears's earlier speech.

In Bay Gity the superintendent's recomﬁendations-were disregarded. In
Buffalo, while it is true that the school superintendent supported the
final plan to segregate the Woodlawn school, it seems likely that he would
not have done so if the board had not made its own position 'clear. 1In St.
Louis it is harder to trace out the relationship between tbe board and the
superintendent, but the board, not the superintendent, appointed the citi-
zens committee which made the recommendations on which the compromise was’
reached, and we have other evidence to indicate that the superintendent was
advised by the board to take action to meet the demands. - In the remaining
two cities, Lawndale and Pittsburgh, there has been no ‘evidence of any disa-
greement between the board and the administration, but in both cities the
-administration stays in close touch with the school board and seems to be
responsive to .its will, Both these cities changed superintendents- without

changing social policy.

We cannot easily characterize the "typlcal”‘school board in the way
we have the "typical superlntendent and the two types of c1v11 rlghts
leaders. As we have seen, board members vary con31derably in their back-
grounds, motivations, and attitudes toward the school integration issue.

Further, the board members are in an ambiguous situation, where there are
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few ‘clear guidelines to permit them to reach a decision easily., There are

'several reasons why there are no convenient guidelines.

The typical school board is not closely knit. It-ordiﬁaiily meets
to handle the legal paperwork of the schools, and at irregular intervals
it makes specific decisions:about'a particuiar school or on-a particular
‘policy. But it can be thought of as making school policy:in a firefighting
:fashipn; if an issue comes up, it-actsjvétherwise, it doesn't. It may not
take -a position-at:all on some of the most - fundamental issues of school
policy, simply because those particular policies have not been made salient
by community discussion. The result is that the school board does not,
either as individuals .or as a group, have a highly articulated educational
-policy. This means that almost every time the board attempts to argue with
its:superintendenty; or every time the- superintendent.comes to the board
for guidance, the board has some difficulty making a decision. Every issue
'is different and every decision can take a good deal of time. The school

integration issue is.a good example of this.

One necessary reaction of the typical school beard is to avoid
issues which are not important, for no other reason than to save time for
issues which-are. An issue must pass "a threshold of saliency" before the
board .can consider it. The result of this is that in virtually every city
the initial complaints of the civil rights movement -are ignored. . Even
‘Pittsburgh did not Eake»action on integration until the second time the
issue was brought up. .Of course, this makes the board-appear to be de-
fending the status.quo. By the time the civil rights movement begins to
make noise, they can rightly claim that the school board has been ignoring
the ‘problem, and the school board begins to discuss the issue with one
-~strike against it. The second step the school board may take to avoid
lengthy discussion of the issue dis to refer it to the superintendent. As
‘we have already pointed out, the superintendent and the.civil rights lead-
-ership do not make-a good partnership, and in none of our eight cities was

the issue resolved at this level, In the typical case the civil rights
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movement interprets the superintendent's remark as a flat rejection of
their request, or even as insulting, Thus, by the time the board realizes
that it must handle the issue itself, tempers are already frayed on all

‘sides.

Wheﬁ thé board does begin to consider the issue, it must first de-
velop ground rules for its decision-making process and a frame of reference
for its decision. This is difficult, principally because the issue is dif-
ferent from most that the board faces--it involves the total community, it
has-strong emotional overtones, and it is general, rather than specific.

If it adopts the standard tactic, of holding public hearings in an effort
to determine 'what the citizens want,'" it may not receive much help. 1In
several cases the civil rights movement has-simplifiéd the board's problem
by making specific, Eroceduralvdemandsz _the adoption of a.policy‘stétement,
- for example, or the appointment of a committee to study the issue. But

this does not help the board to decide what concrete.action it should take.

Two school systems used the outside committee of citizens at this
point. St, Louis appointed sucha committee only a few days after the issue
-opened. In Lawndale the Citizens Committee was -appointed- at the request

of the civil rights movement.,

* In other cases, the board or a special committee of board members
may attempt to formulate policy without the help of outsiders. In .such
cases, if tpef,committee members attempt to serve as .a fact-finding body,
they may find themselves overwhelmed by the reports of the administration,
and become mere :spokésmen for the administration position. (For example,
the report of the board subcommittee in Baltimore was considerably more
cautious than the board's behavior only a few months later; this despite
the fact. that the subcommittee members were quite liberal in outlook.) If,
however, the board attempts to develop a position independent of the ad-
ministration, it will soén be in relatively uncharted waters. Left to its

own devices, the board must develop a philosophical position on the school

integration issue.’
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One might argue.that'§he board's situation is not this:ambiguous;
that ‘the board realizes that the white parents will not tolerate school in-
tegration, and the board therefore has the simple; if not easy, job of trying
to squelch the civil rights movement, .Actually, this does not seem to be
the case. First of all; we know-tha;_some elements of the-White'community_
supported the civil rights movement in most of.our cities. In addition, we
know from several national surveys that’northern'whites-express-support for
-integrationm For example, an NORC poll taken in'1%63 found 75 per cent -of
‘northern whites saying "yes' to the question: ' "Do you think'white- and Negro
stugents"should go to thé same schools -or to‘geparéte-schools?" ‘More to
the point, another poll found only 7 per cent .of northern whites saying
they would object to sending their child to-a-school with a few Negro stu-
. dents, and only 34 per cent would object if the:school-were half Negro
“'(Erskiné, 1962; Hyman and éheatsley, 1965). .We.canialsO(see’from our
eigbt case studies that segregationist'opposition“Was'not'an~overriding
‘factor. 1In'Baltimore and St, Louis thé 0pposi£ion to school integration
‘appeared principally after_the-schéol intégratidn decision had been made;
in both ¢ases the opposition was short lived. Sincé-thesefére our most
‘southern cities, we would- expect the opposition in cher'cities to be even
weaker. The opposition to school integration in Bay City and Lawndale
.appeared.only after the board had made it clear»that it would not integrate
the schools 'in-question; in these cases the segregationists played the role
-of supporting the school board -rather than opposing . them, (When one of
the leaders of the Woodside parents in Lawﬁdale.ran'against a school board
member ‘in the. election, he was eliminated before the ruh—off élection. In
Bay City, there had been no opposition to bussing.of Negroes before Mrs.
- Smith began  campaigning.) 1In Buffalo the -petitions opposing the. integra-
. tion-of the Woodlawn school were submitted before the board took a final
decision on the matter, but they were in support.of board member Parlato's:
‘proposal. In all three cases the white parents' groups: appeared only
-after their point of View had been taken by either the school board or
some members of the board. They did not initiate the opposition. In..-

effect, the school board-apparently recruited their support in two cases,
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If .the anti-inteprationists are in opposition to the school board,
‘they can be ‘squelched fairly easily, " San Francisco is perhaps the most
- striking case:- ‘the Committee for Neighborhood Schools protested plans to
vincrease:the number -of whites in Central ‘Junior High School and also opposed
bussing of Negro'students, but the school system did bus Negroes into the
junior high school where the committee was strongest and there was no pub=
“lic .opposition, »Obviously,'thesevanti-integration movements are weak;
they are not self-initiating except in the border cities-and usually do
‘not survive their:first defeat, (Contrast this with the reaction of the
typical civil rights movement to rejeétidn of demands.) We might even go
so far as to advance this hypothesis, which the data in-all our cases seem
to fit: that the school board can mobilize community support for its posi-

tion, regardless of whether that position is segregatlonlst or 1ntegrat10nlst'

But thls is only part of the story We st111 have to reconc11e
the survey flndlngs whlch suggest that there is very little opposition
to school 1ntegrat10n, with the fact that there was at least some opp051—
tion. Let us look: at the four northernmost C1t1es, Bay Clty, Buffalo,

Lawndale, and San Franc1sco, agaln.

Let us 1ook first at the Bay City school board elections. In Bay
City V1rtually the only stable voting pattern .is along ethnic lines. In
voting for_the-Irlsh Cathollc,-Smlth{ and against the candidates of the
Citizens for the Bay City Public' Schools, the voters-are not breaking: any
traditions; no Negroes-and very few other non-Catholics have ever been
elected to'any city office in the city. Mrs, Smith's campaign only made
more salient the already overriding ethnic factors. In the 1965 elections,
the issue was.the'bussing;of Negro students .into white schools, which the
school board had gone.on record -as opposing. However, at the time the .
board took this-position,. the school system was routinely doing this, and
there had:been no-opposition.. The simplést explanation of this is that
the white voters. were not objecting to school integration, but to the at-
tempt of Negroesf(and'the cher‘nonéCatholig,supportersvof "reform") to

exercise their political power,
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In Lawndale racial integration was again not directly the issue,
although socio-economic integration may have been. Most of the Woodside
parents' pressure was directed toward stopping the proposed "fair" re- .
districting of Woodside, which would have removed some whites from the .
‘Woodside High School (returning them to the other predominantly white
schools) and brought other white students into the school. Race as such
could hardly be the issue, unless it again was the objection of whites to
the demonstration of Negro political power. . More likely, parents were
defending the idea that Woodside was the high prestige school in the city;

any redistricting would destroy Woodside's image as the elite school.

In Buffalo the issue was more clearly racial. But even here there
are a couple of other factors. One was that the white students were Being
‘removed from their own school, which would itself be a cause for objection;
the second is that they were being forced to walk into the ghetto, 1In
essence, the plan to integrate Woodlawn was 'reverse bussing" without the
busses. The follewing year Negroes were transferred out of the ghetto into
‘a previously white school, and there was much less objection., This is
exactly the pattern in New York City; there was little objection to bussing
Negroes into white- areas, but ‘a great deal of protest to ‘pairing (Princeton-
:plannlng) of schools Again, the difference seems to be the re31stance to
being moved out of one's home school and objection to belng made to go to

‘a school located in an all-Negro neighborhood.

In San Francisco, as we have mentioned in the case study, the motives
of both the integrationist Gratten parents-and the segregationist community
groups were the same: to prevent racial change in the community Rousing.

For Gratten, this meant maintaining a predominantly white (or "racially
balanced” school); for the other areas, it means staying in all-white .\
séhools'and keeping Negroes out. In certain cities where the ghetto is
expanding, the bulk of the opposition to school integration may actually

stem from fears of residential invasion.
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- If these incidents are representative, we can hypothesize that
much of what passes for opposition to schootl integration is not that at
all. White parents will not protest integration as long as (1) the school
their children are to attend is not predominantly Negro; (2) white stu-
dents are not transferred out of their-present schools; (3):white students
are not forced to attend schools located in the ghetto; and (4) neighbor-
hood racial stability is not threatened. To this we might tentatively add
one qualifying statement--whites may protest if they feel that the-school
integration program is too obviously a surrender to Negro political power.
This statement is still somewhat oversimplified; we do not mean to- sug-
gest that this is a hard and fast formula. But this ''formula" might
explain why in at least seven of our eight cities, Negroes are traveling
into all-white neighborhoods to attend previously all-white schools with-

out community objection.

Thus we see that the board is free to take action within broad
limits. It will not be under much pressure from segregationist groups

‘while it is making its decision,

At the~same time, the civil rights movement is not exerting much
pressure either. At least it is difficult to argue that the demonstrations
and other ‘tactics of civil rights groups are particularly frightening to
the school board. In most Cities court suits have been filed, but they
were either dropped or settled out of court in every case. In both Bay
City and Buffalo the state government was brought in, and in the case of
.Buffalo this seems to have forced the board to act, (In both cities
state action came after our interviewing, so we have only newspaper re-
ports of the action.) But in at least five cities the board was in little
danger -of being overruled by higher political authority. Picketings, sit-
ins, and street demonstrations are embarrassing to the schocl board only
if the school board chooses to be embarrassed. (In St. Louis the rush
hour march was a minor public inconvenience.) The ultimate weapon in

the civil rights arsenal is nothing more impressive than a one-day school
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boycott. 1In contrast, when the school board deals.with a teachers union,
(it is often threatened with a strike of indefinite duratiom; even the
. National Education Association can take action to discourage new teachers

from entering the system.

Finally, the school boards in'most of these cities operate inde-
pendently of other community leaders. Only in Newark did the mayor take
-an active role in negotiating a settlement. In Lawndale, Bay City, and
San Francisco the mayor expressed some dissatisfaction with the way the
schools were handling the issue.. Lawndale and Bay City have independently
elected boards, so that the mayor has very-little power. In San Francisco,
Mayor Christophei's letter in support of integration was presented to the
school board, but it is difficult to know how much effect this had on the
board. In Baltimore the city council threatened to call the school board
down for having been negligent enough to have to use widespread bussing to
solve its overcrowding problems. However, the mayor managed to squelch
this- issue. 1In general, we do not think that any of these boards were

greatly influenced by other city officials.

For these reasons we afgue that the school board can take any of
the broad range of options. It is not necessarily bound by any particuiar
philbsbphy of education. 1In fact, the typical school board-seems to behave
in ‘a highly pragmatic fashion while it moves from-one issue to another as
they become urgent. But the first question put to it by the civil rights
movement is-a philosophic one: Should the schools intentionally attempt
to integrate schools, or shall it continue to operate in a cqlor-blind
fashion? In all eight ‘cities the school board has been asked to go on
record to (1) recognize the existence of segregated schools:and (2) prom-

ise to do something about it,

Such ‘a statement meets some of the more symbolic goals of the civil
rights movement; it puts:a governmental body on record as opposed to dis-
crimination, not-only in the schools but in effect in housing as well, and

‘commits it to making a demonstration of its belief in racial equality.
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There are no clear-educational arguments which can be made either
for or against such a policy statement. There are very few data indicating
that Negro children learn more.or derive other psychological benefits from
being in integrated schools. On the other hand, there is no educational
-argument which would make the integration -of schools a bad policy. The
school board thus makes its .decision without any particular rationale.
There are-several reasons why a school board might be reluctant to adopt
such ‘a statement. - Some board members might feel (correctly, in most.cases)
that this is-a foot in the door, and that the board will then be under
pressure to integrate schools, . Or the board may feel that such a policy
statement is unethical or illegal; that the correct position is that of
color-blindness, and that the.proposed statement is:an-act of racial fa-
voritism toward Negroes. Or the board may feel that white citizens would
disapprove of such obvious capitulation to the civil rights movement.
Finally, the board may mistrust the motives -of the civil rights movement;
they may feel that the movement: is ''really" asking for immediate integra-
tion of all schools, or something like that. The roots of these differ-
‘ences in perception lie in the view the board members have.of the civil
rights movement, and thesé footS:appear in the tone with:which the board
-carries out the negotiatioﬁ; and appear in the wording of the statement
that is finally issued'byvthe board. Some boards, in their effort‘to avoid
showing favoritism, will shun the word Negfo‘and uée phrases:such as "con-
_centrations of minority groups." Such a phrasing alsc means that thevb
statement need not admit that schools are "segregated.'" 1In these cases
the tone.of the statement conveys:an unwillingness to recogniie-és legiti-
mate the_langﬁaée-and‘the goéls‘of-the movement . More‘commoniy, the board
can simply put off-adopting such-a statement until after demonstrations
‘have begun in earnest. 1In large measure this defeats the'purpose.of the
‘statement, since one of the reasons why the movement wants the statement
'is-as-a demonstration of good intentions. Policy statements like the above

have been adopted, in one fashion or another, in seven of our cities.
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Normally, the board is next faced with a concrete issue--~a“par-
‘ticular- school or policy becomes the issue. - There are now fewer elements
of ambiguity, but there is also more pressure on the board to try .to
anticipate the reaction of whites. At this-point, the board is likely
to first look for tactics to establish firm ground rules for the nego-
tiation by defining the issue ‘in either "legal" or "educational' terms.
The school board chose to file suit to determine the legality of the
existing policies. Other-bqérds have not actually filed suit,vbut have
;stfessed legal interpretations.of their action§ for example, the board
might charge that a proposal for integréting schools is unconstitutional.
The school board may also attempt to redefine the issue in thebterms of
the educational pfofession by developing a plan for compensatory educa-
tion. However, as we pointed outaeérlier, the civil rights groups may
consider suéh‘a plan to be irrelevant to the integration issue. 1In gen--
eral, the . civil rights groups resist both the legal and educational defi-
nition of the issue. Whether the board meets the demands of the civil
righté'movement'depends agaih to a considerable extent on the perception
of thé_movément‘which‘the board has. If it decides that the movement
does not have the-support .of the NegrO'community, or that it is short-
gighted -and unreasonable, then the board may feel there is-at leaét a
good poésibility that its-§r0posa1s are unsound, and ignore or- attempt
to refute them. Or the board may feel that it has been insulted by the
movement and take-steps to defend itself. Again, the board members'
general attitudes toward the race~queéfioﬁ-are'the most important factor

in deciding how it will react.

The -action Whiéh the board takes will tend to be a compromise;
frequently it is-a compromise which gives the substance . of integration
without the form. It may, for example, choose to integrate a particular
school, explaining carefully that this was not done to increase integra-
tion, but only to relieve overcrowding, etc. (this was the standard Pitts-

burgh approach), For example, the board may present an open enrollment
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plan which is not in .any way keyed to :the integration question; student
transfers which would. increase integration are given no‘priority over
‘those which would reduce it. . Only the Buffalo and Newark open enroll-
ment’ plans had a specific pro-integration formula built into it. Simi-
larly, bussing is to relieve overcrowding and for no other purpose, even
though, as in St. Louis,. the bussing program may dramatically increase

integration.

None of the "eight cities we have étudied acfually increased inte-
grétion by any great amount; the number of Negro students involved is
‘always less than 10 per cent of the total Negro enrollment. However,
this has'frequehtly been sufficient to satisfy'the civilbrights groups.
Again, much depends upon tone--the speed with which the board moves, and
the extent to which it demonstrates good intentions. But this tone in

turn depends upon the attitude the board has toward the civil rights move-~

ment.

Thus we have argued that the board operatlng without any clear
guldellnes or educat10na1 pollcy, hufits for a pragmatic solution, one
which will keep the schools functlonlng,and'satlsﬁy the various complain-
-ants. In doihg so, itjreacts‘mpre than anything else according to its
general eﬁtitude about the Negro revolhtioh; And it 1s this feellng which

‘sets the ”tone" of the action and determlnes the re5ponse of the movement.

The Effectiveness of Different Tactics
Since the amount of civil rights activity does not seem to have
much effect on the outcome, we do not expect different types of tactics
to be important. However, we can draw a few conclusions about the effec-

tiveness of different strategies on the part of the civil rights movement.

L. Specificity.--One of the differences between civil rights
movements is the specificity of the demands made. In Bay City a very
general demand for the recognition of de facto segregation led to a com-

plete escalation of conflict and a severe defeat for the civil rights
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-movement.. -In the two cities where the phrase "de facto segregation" was
bwidely used the controversy became very intense. In addition the subtle
demands, such as the redistricting of Woodside in Lawndale, also seemed
to cause difficulty. On the other hand, the highly specific demands--
.don't open Central Junior High School, stop segregating bussed children,
don't transfer students to Peshine School, etc.--were more likely to be

met, However, the pattern is not very strong; the redistricting of
Vailsburg ngh School in Newark was -a spec1flc demand which lost. It
_:may be that -one reason why spec1f1c demands -are more often met is that

the board lacks a frame of reference for- deallng with highly abstract

or. subtle issues.

~-2.. The effectiveness of neighborhood groups. --One rather intri-

guing finding is that the traditional civil rights groups (in most cases,
the NAACP chapters) are less successful in achieving their goals than
‘are neighBorhbod groups. In Table X.3 we have listed the twelﬁe‘major
organizations involved in the eight cities, In the left-hand column we
have listed traditional civil rights groups:and noted whether their de-
mands were rejected, partly accepted, or accepted. On the right we have

-done the same with the other groups involved.

This very striking difference is not easy to explain. Part of
this is due to the fact that the noncivil rights organizations-usually had
much more specific demands and part of it is because they are sometimes

-willing to settle for less. But intuitively, this does not seem to be
the total explanation. It does not seem likely that 'any NAACP could have
-extracted as many concessions from the Baltimore board as the Sykes-Bram-
hall group.did, and it is hard to believe that any community group would
have been rebuffed as thoroughly as the Bay City NAAGP. What are some
-other explanations? One factor is that the board is accustomed to dealing
with parents groups. They have a favorable 'response set' which leads
' them to almost'automatically try to meet the demands, 'To pick up a

slightly different shade of this statement, the-pafents groups - appear
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somewhat more ''legitimate" in that they are obviously self interested. (One
might-argue that the altruistic NAACP, which is. concerned with all Negro
children, should be considered more legitimate, but this is obviously not

‘the~case, Their altruism is often viewed with suspicion,)

TABLE X.3

EFFECTIVENESS OF CIVIL RIGHTS GROUPS AND OTHER ORGANIZATIONS

Traditional Group ‘Other Group
City o o - i o
utcome: utcome:
Name Demand Was Name Demand Was
Pittsburgh . S : Community group | Accepted
- Baltimore : . : Parents organi- Accepted
. zation A
St..Louis‘ NAAGP ‘ VAccepted '_West End -Accepted
o Communi ty
San Franciscd NAACP-GORE Partly Gratten parents Accepted
, accepted ' :
Newark "NAACP Partly Clinton Hill - Rejected
accepted | Hawthotrne Accepted
parents ’
.Buffalo NAACP Rejected
-Lawndale NAAGP -CORE Rejected
Bay City NAACP-NEFM| - Rejected
Percentage Maccepted" 17% ' 83%
"N : (6) ‘ : (6)

Flnally, possibly because of their deeper commltment or- because
of th1s sense of 1eg1t1macy, the noncivil rights group is more willing to
take drastlc actlon The Bay City NAACP called two one- day boycotts, but

the Gratten and Hawthorne parents were willing to go on indefinite strike.
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This, we think, is one of the more interesting aspects of the civil rights
. movement, which has been overlooked in other discussion. ' In general, civil
fights groups seem to be quite .conservative in the types of actions they
are willing to take.. Consider just two examples of other groups: Labor
‘unions, including teachers unions, have called indefinite strikes. Whiﬁe
‘parents ‘protesting integration have boycotted schools for long periods of
time, not only in the South, but in cities like Gaﬁy and Chiéago as well
(Tipton, 1953).

The third reason we think community groups are more effective is
-that they represent, in sevéral cases, white as well as Negro parents,
-and the simple fact is that regardless.of how liberal a school board is,

it treats -white people with more respect than it does Negroes. .

3. The effectiveness of court suits.--Here we have few data of

value since none of the gight cities saw a suit carried all the way into
court. - Six suits were filed in five cities, but two of them (Newark and
San Francisco) were settled out of court and the other four.(San Fran-
ijciscb, St. Louis, Léwndale, and Bay City) never came to a hearing. Of
these, the first three will apparently never go into éourt.\jThese suits
"seem to have died for different reasons. The one in St. Louis became
outdated when the school system abolished bussing in contained units.
' The San Francisco suit was.apparently considered to have doubtful legal
merit. It was a suit-asking the courf to - order the-schools to:act to
eliminate de facto'segregaﬁion. The - Lawndale suit seeme& to have some-
what better chances, however, and we have no gxplénation for the NAACP's
refusal to‘pﬁrsue this one. . It is difficult to see what the civil rights
lﬁovement»has gained from these suits. The open enrollment plan adopted
in Newafk-can hardly be considered a major -victory, and it probably could
have been obtained more‘easily by direct actioﬁ. It is trué that the suit
:providesfa vehicle for'cbmmunication between thé opposing parties, This
was especially true in San Francisco, where Judge Zirpoli was able to

-prod the-parties.into negotiations,
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-If the courts were to'take a clear position on the de facto segre-
- gation. issue, this might clarify the iséue in the minds of the school board
members -and. simplify negotiations. ‘However,; it may be very difficult for

the courts to arrive at such a position.

"The filing of the suit works to the dlsadvantage of the civil
rights movemént and to the advantage of the school board since it tends
to discourage other action, -Either party ‘can claim to be waiting for the

outcome of the suit., In several cities the filing of the suit brought

‘other demonstrations to a halt.

The petition to the state department of education serves the same
sort of function as -a court suit, although state departments vary in their
1ega1-authority: - In Buffalo, the petition to Commissioner Allen brought

very quick results for the civil rights movement.

4. The school boycott.-~The school boycott is the heaviest ar-

tillery in the civil rights mévement's*arsenal We should distinguish
again between the strike, which is of indefinite duratlon, and the boycott.
The strike is a very powerful .and very effective weapon, . In the two cases
-Wwhere it was either threatened (Central Junior High School) or used (the
Hawthorne-Peshine transfer), it seemed to be very effective. The school
boycott is a different sort of tactic. In one way, it seems to be a purely
symbollc Weapon, it may represent some slight loss of finds in state aid,
depending upon the. accountlng system for the average daily attendance ‘
formula, bhut this is usually not mentioned and hence is of no importance,
‘Otherw1se the boycott, 11ke<any.other-demonstratlon, is an -attempt to em-~
barrass the board. It also has the function of demonstratlng the support
‘within the communlty for the civil rights movement People are votlng
with their feet." We noted earlieér that one reason why the civil rights
organization is not-as effective as the.communlty group. is that its base
‘of support is not as . obvibus. By holding a successful boycott, the move-
ment makes the entlre Negro communlty the protagonlst in its fight., 1In

terms of bargaining, however, the dlsadvantage of using the boycott is that




=175~

it is the heaviest artillery. Once the school board has survived it, it
knows that it has ‘nothing worse to fear. Another disadvantage of the school
boycott is that it is difficult for the Negro school board members to sup-

port-it. If they do, they can be criticized for‘cdndbningntruancy.

Actually, by the time a boycott is held, the only hope for the
-eivil rights movement is that additional actors will be brought into the
-situation. This is in fact what happened in the sécond Bay City boycott
‘when the ‘State-Advisory Commission was appointed. 1In Buffalo, the school

boycott :may hdve been‘an effort to persuade.State Gommissioner James Allen

to intervene,

The Tactics of the School Board-

The citizens committee.--Only twoc cities, St. Louis and Lawndale,

used the citizens committee, In both cases, the report presented was
‘"1liberal." ‘In St. Louis this was principally because the committee was
-predominéntly‘liberal. .In Lawndale, however, the committee was expected
Eo deliver a conservative report and it did not; (The board rejected the
committee recommendations.) We think that tHiS»case fits our-general
thesis also. Uﬁlike the school board, the citizens committee has not been
‘embarrassed by picketing, it has no reason to feed defensive, it is . in-
‘sulated from the superintendent's educational philosophy. The committee
must prepare-a report, and its choice is between recommending the adoption
of programs-advocated by the.civil rights movement -and -advocating nothing,
It seems very likely in this situation that it-will not go to either extreme
-and hence will recommend some limited number of steps to the school board,
This is: enough-to have the report labeled as "liberal' by the civil rights
leadership. = But this is only deductive reasoning, and we have only the

two cases in our sample with which to check our conclusion.

Tacties for suppressing -segregationist opposition.--As we noted
‘earlier, none of the.school boards had difficulty suppressing segrega-

tionist ‘opppsition-after an integration program had been adopted., The
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‘two cities which were confronted with this problem (Baltlmore and St.:
“Touis) handled this opp031t10n in essentially the same way--by mobilizing
the support of the community elltes, acting ‘with ‘as much unanimity as pos-
-sible, and pressing the integration program through at a fairly rapid'rate.
- In 1954, when Baltimore,was faced with the problem of integrating its
"schools, the mayor appointed one of the city's most influential citizens.
to. the school board presidency. When the board-adopted its new policy
statement in September, 1963, the resolution was presented, not by a Negro,
or:a college professor, or a Jew, but by the board's only Protestant busi-
‘nessman, In this way the board was able to indicate that the-policy had
the support of the mainstream of the white community. In both Baltimore
-and St. Louis the affected communities were given opportunity to protest,
but in both cases the decision was taken late in the summer so that the

issue was nearly a fait accompli by the time these hearings were held.

The effect of all this was to make the segregatlonlsts feel that they were
-a minority among whites. Iin St LOUlS the protest groups may also have
been 1nfluenced by the fact that the Negro board members voted - agalnst the
various resoltuions adopted by the board This made it clear that the
board's new pollcy represented the intention of whites and was mnot - s1mp1y

a capltulatlon to the Negroes

Summary

. In this. chapter we have described the.school integration issue.
- To summarize the discussion very briefly, we have advanced the following

-series . of hypotheses.

1. The demand for school integration comes from either :the NAAGP
(or other civil rights groups) or from thé residents of integrated neigh-
borhoods. Demands tend not to come from all-Negro neighborhood groups or

from the Negro political or civic¢ elites.

2, 1If the demand comes from the NAACP, it will tend to be general

in tone. ' If the demand for integration comes from an integrated neighborhood,
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it will grow out of the community's concern for maintaining integrated -

~schools in order to prevent the flight of whites. .

3. The goals of the civil rights leadérship can be seen as either
""welfare'" goals or '"symbolic" goals. White liberals and Negro community
leaders tend to hold welfare ‘goals, while Negro civil rights -leaders tend
to hold "symbolic" goals. Persons who hold "welfare" goals are concerned
with the education of individual Negro children, thus they support com-
pensatory education, They favor integration because they believe it bene-
ficial to the student, thus they hold to the (lqng—range) goal of com-
;pletely eliminating segregated schools, Leaders with "éymbolic“ goals are
concerned ‘with elimination of ‘racial discrimination and with establishing
racial equality as-a major‘community value. Thus these leaders -are not
. 80 concerned with compensatory education and tend to evaluate-an integra-
tion program not merely on the basis of the number of students involved
but according to whether the school system has demonstrated its acceptance
of the principle of racial equality. ‘These leaders may be more conserva-

tive in their use of demonstration than are "welfare -oriented leaders.

4. Since traditional:civil rights. groups. teénd to-have "symbolic"
goals, while the Negro community as a whole must hold both symbolic and
welfare-oriented goals, the civil rights movement can best be understood,
not as the representative of the Negro community but as a special interest
group which is concerned with a limited range of social problems. While
this occa31ona11y leads to conflict between communlty interests and civil
rights. concerns, the civil rights movement can usually depend upon the

’Negro community for support.’

5. The response.of the school superintendent to the civil rights
movement frequently contains three elements: (a) an insistence that the
.only morally correct position is strict nondiserimination (color blinded-
‘ness) and that efforts to intentionally integrate schools-are improper for
this reason; (b) an insistence on '‘a narrow definition of the function of

the school which stresses "educational" rather -than "social' values, and
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hence sees integration. as outside the school's province; and (c¢) an un-
willingness to engage in serious discussion of the issue with "lay" persons,

‘and an extreme defensiveness in the face of criticism.

6. The school superintendent's narrow and defensive ideology may
have its roots in the need of .the educator to protect himself from the
criticism and the interference of the community and also in the fact that
big city school superintendents tend to be from very low status (dnd fre-

-quently rural) backgrounds,

7. In the northern cities:studied, segregationist groups had
difficulty‘organizing»and were usually short-lived. The strongest segre-
gationist‘groubs came into being when the school board was also opposed
te integration. In general, the school board is-able to muster community

support for its position, regardless of whether its stand is pro- or anti-

integration.

8. . In seven of the eight cities, the school board rather than

the superintendent or the mayor made the maJor decisions on the school

integration issue.

9. The school board makes it. dec1510ns about integration in the
absence of any guldlng frame of reference or general educatlonal philosophy.
The dec131on is a difficult one for other reasons: The issue is highly
symbolic, and hence vague; the civil rights movement does:not state clearly
what it wants; and there is a heavy moral tone which suggests the possi-
bility of bitter comflict. This tension and ambiguity mean that the
board's decision is heavily influenced by the subjeetive-attitudes.of the

board members toward the civil rights issue in general.

10. There is one interesting exception to the general pr1nc1pa1
that the tactlcs used by the c1v11 rights movement have little effect on
what the board does. We find a general pattern that the board will be more
- likely to‘act if it is confronted by a neighborhood group than if it is

dealing with civil rights organizations.



CHAPTER XI

SCHOOL SYSTEM ACQUIESCENCE

The. Stages of the Decision Process

In the preceding chapter we presented-a description of the school
integration issue; in this chapter we shall use a comparative -analysis of
‘the eight cities to demonstrate two facts: first, that the behavior of
the school board is largely independent of the extent of civil rights
" -activity; second, that the outcome of the school 1ntegrat10n issue is very

largely dependent upon the character of the school board.

We are now in a posrtlon to construct the profile .of the typical
northern school 1ntegrat10n controversy The issue seems to divide itself
into six stages., We can descrlbe the controversies in-all eight cities in

terms of these stages.

Stage 1: - appearance of the issue;-~The desegregation issue does
-not arise in a vacuum. In each of our cities civil rights groups had pre-
viously made occasional statements, and in some cases there was a full-
‘scale discussion of some issue. Usually these events were.of minor impor-
tance or were far enough in the past to have 11tt1e effect on the present
negotlatlons. Some time after 1961 the issue was raised- agaln. This time,
_however, the groups who presented the request were armed with the tactics
-developed by the southern civil r1ghts»movement and the legal precedent of
the New Rochelle case. The initial demand‘was_made by;either:a comhunity
group (Pittsburgh, Baltimore, St. Louis, Newerk) or by ajcivil‘rights group,
usually the NAACP. (The NAACP was active in every city, andlwas the most
prominent ' civil rights grouﬁ in most eases; inisen.Francisco and St. Louis,
direct action groﬁps-were also heavily inﬁolved.) The demands may vary
from conerete demands  (don't pﬁt the boundaries-around Vaiisburg-High
School at that patrticular place) to procedural démands- (prepare a report

‘on de facto segregation) to highly-symbolic”ones-(adoptia policy statement),
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Stage 2: the rejection of the demands. --In most cases this initial

complaint was rejected and in several cases the civil rights movement in-
terpreted this-as an insult...In St. Louis-and Baltimore the board- appointed
committees to prepare reports on the question; in both cases the school
administration released a report first which denied every charge made,  In
Bay City'theeboard refused to make the requested policy statement. 1In
:Lawndale, the superintendent issued a statement affirming'his-previous po-
sition. 1In San Francisco the superintendent read his-position paper ‘in
‘which he argued that there was no educationally feasible plan for increasing
integration. In Newark the board refused to reconsider the Vailsburg - school
situation. .Only in Buffalo -and Pittsburgh did the board take-a particularly
sympathetic position to these first demands and only the Plttsburgh board
actually d1d anythlng—-they adopted an open enrollment plan at the next
meetlng Following the- argument developed in the precedlng chapter, these
r1n1t1a1 rejections of demands are the result of three dlfferent factors°

the delegation of authority to the superintendents, who rare opposed to
‘expanding the school's value system to include integration as-a goal; the
reluctance of the school'board‘to deal with an issue whichvhas not yet be-
come very salient; and the school board's distrust or disapproval of the

civil rights movement:

~Stage 3: the first civil rlghts action. --The civil rlghts leader-

ship next proceeds to call the issue to the boeard's: attentlon more for01b1y.
In most cases thlS means threatenlng demonstratlons _In Baltimore it meant
preparing the report, threatenlng to release it-to the press, and then
threatening to bring suit, In Bay City the first school boycbtt was held,

. In Newark suit was filed. The effect of these f1rst demonstrations was to
make it clear that the 1ssue would not be-a tran51ent one, and that the

board would soon be forced to take a- clear publlc position on the 1ssue.

Stage 4 the kev reSponsef--At this-point, the school board makes

‘a.response which we call the key response simply because it sets the tone

for»almost all the later actions,; (Bay City does not fit this model -
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because the boycott put off negotiation temporarily.) -In most cases, the
body which makes this decision (except in Newark, the -school board) makes
rall later ones as-well. The actions taken at this point tended to be more
favorable to the civil rights movement than anything the board did previ-
.ously. .In St. Louis the Maher report was more faverable than theearlier
Jadministration report; similarly, the Baltimore board began to look like
it would not support Superintendent Brain's position. Newark adopted open
enrollment in order to settle the suit out of court, In San Francisco
the board agreed to close the proposed Central Junioer High School. 1In
‘Buffalo and Lawndale, however, the board rejected the demands of the civil
rights movement. . In Pittsburgh, where the school integration issue is
'still building, the key response will probably turn out to be the adoptidn
-of the limited high school transfer plan in 1965. (Since the negotiations
‘are still going on-at this writing, we will not use Pittsburgh as an example

in our discussion of stages.of the process.)

Stage 5: escalation and resolution.--By its-actiom, the board has

taken'a’position, and in the eyes of the civil rights movement 'has shown
its true colors." If the board has begun to acquiesce to the demands
-made of it, continued demonstrations will be-accompanied by negotiations
until additional concessions-are made. Three things can happen: the
civil rights leadership will be satisfied and drop the issue; the-school’
board.can publicize certain conceésions which will tend to satisfy the

- general Negro community leaders.or the Negro community as a whole, thus
-cutting off the movement's grass roots support; or the civil rights move-
ment will remain dissatisfied, but will be unable to find a particular
issue to focus on. TIn this last case, the issue will remain dormant for
-a-period of time, only to spring up:again later. Baltimore is the best
example of the first case, when the leadership is satisfied; St. Louis is
:a good -example of the second case, when the Negro community withdraws its
"support of the movement; and San Francisco'and Newark are cases where the

issue was tesolved, but only temporarily.
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- In ‘the remaining cities.the issue was not resolved. - Here demon-
strations in protest of the bdard's'posiﬁion increased in intenéity; in
‘some cases: they were not directed so much to bringing about negotiations,

‘ but were efforts to embarrass and therefore punish the board for its
failure. . Since the position of the civil rights leadership tends to be
directed toward bringing the board members to a:position- supporting racial
equality, it defines those board members who do Hot respond' as ‘immoral;
since they are .immoral, they should be punished,  The board may reply in
“similar language, attempting to define the protestors-as themselves lacking
- in moral qualities; they may for example, emphasize that the movement’ is
made up of beatniks, Communists, or just "troublemakers''--each phrase in-
voking an image of immorality.. At this point the issue has escalated be-
‘yong a point of resolution, and in principle this state of affairs could

ccontinue indefinitely.

It is interesting to note that the cbmpafisoniof the case studies
-suggests that demonstrations, . once they have succeeded in raising the issue,
have little effect on the board's behavior. The board has committed itself
in what we have called the '"key" response and continues on this line there-
after.  If the key response was favorable to the movement,: then continued
low-pressure demonstrations will be sufficient to extract the additional
concessions which the movement wants. But if the initial response was not
favorable, more intensified demonstrations will do little "to change the pub-
lic attitude of the board.. Additional concessions will be ‘given grudgingly
if at all. However, the increased pressure may have the important effect
of bringing other actors onto the scene. The $econd boycott in Bay City
resulted in state intervention, for example. -Similarly, it‘was rumored that
"large-scale demonstrations in-Buffalo would have caused State Commissioner
Allen to intervene.  .(The demonstrations” flopped, but the commissioner did

take action when the Buffalo NAACP petitioned his office formally.)

Stage 6: introductidn of new actors.--If the state commissioner

‘or some other new actor enters the picture, the issue is drastically rede-

fined.  In Buffalo he came in on the side of the integrationists, But he
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. has much more powerful resources at his command. His presence also réede-

. fines the negotiation process. . The board is no longer negotiating with |
the civil rights movement, but with a' figure of authority, - Thus the %
‘board is:provided with a new frame of reference, - If integration is neces-
- sary in order to conform to:state law, then few school boards will oppose

integration. The entry of the state .(or federal) authority is-also grati-
fying to the civil rights movement. The school board has taken an immoral

stand; the state has rebuked them for it. Higher authority has recognized
. the.principal of racial equality. It does not matter a great deal that
-subordinate bodies do not accept the value of integration-as:.long as it

is clear that they will not be able to exercise final authority. For this
. reasom, it may be to the.school board's advantage to encourage state or
federal intervention. The school board will saérifice some freedom, but

it is not'obvious1that'they will regret the loss.

Civil Rights Activity and Acquiescence

We ére now ready to begin examining the -intercorrelations between
these various factors in a systematic fashion. The basic technique we will
use throughout this - report is to show graphically ﬁhe,relatidnship between
two variables by ranking the cities on each variable  and plotting the cor-
reiation'ésfa "scatter diagram." In .order to captﬁre the element of "tomne”
in the respomse of school boards, we will define a special variable called
acquiescence. Acquiescence can be thought of as the extenﬁ'to which the
school board acted to bring the civil rights movement closer to its goatls,
both "welfare'" and "symbolici" Thus acquiescence must consist of two
elements: actions taken to further integration or upgrade education for
‘Negroes and actions which recognize the value of tacial equality and the
legitimacy of the civil rights movement. Acquiescence can be defined for
‘any particular period of.time, but thréughout most of the study we will

define it for the entire period from the first raising of the issue to
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_the time of our interviewing.1 This rank ordering, 1ike most of those to
be presented  in this report, is-subjective. ' In this case it was developed
by first having the interviewers fill out a questionnaire summarizing the
-actions taken by the-school system. .Armed with these questionnaires, the
staff met several times to clarifyfthe definition of acquiescence-and agree
.upon-‘a rank ordering. We cannot demonstrate with "hard" numerical data
~that this is the correct rank ordering; instead, we will describe in detail

the basis for this ranking .of the cities}2

1This time period does not include the 1965 controversy in Pitts~-
burgh, nor the integration plan ‘adopted by Buffalo that -year.

2Since this use of “subjective" ratings of the cities on variables
may properly be considered suspect, we should perhaps point out how this
differs from more conventional techniques of analysis. 1In any analysis
‘We are concerned with the correlation between two varigbles, which we shall
call A and B. Ordinarily, we measure A-and B.with "indicators.," ‘Indica-
‘tors are usually measures taken from a questionnaire or from some other
‘"hard" source of data, so that there is little opportunity for bias to
enter the analysis. However, the indicator is very frequently not an
exact measure of the variable with which we are concerned. Furthermore,
it is usually impossible to know what the true relationship between the
indicator and the variable is. And bias does enter, in an important way,
in the choiece of indicator. Once the indicators.which connect -the two
variables are -agreed upon, routine statistical analysis can be used from

this point on.  Schematically, the result is shown in the accompanying
figure. .

A _(. —— e — o — }_mglieg_ Eoirglit.j_‘oﬁ _———— _>. B
’F\ }
UnknoW]';)_-’. BN : : . o / - Unknown
correlation U\ : . : . /. . correlation
\ ‘ N4
.xﬂlff.“x Lo Known \ K
Indicator of = dorrelafion —>~ Indicator of
A ' B

The existence of a correlation between A and B can be assumed only
if there is a correlation between the two indicators; there is a high cor-
-relation between the two indicators and the two variables which they are
assumed to measure; A and B are unbiased indicators. There is relatively
little opportunity for the investigatoir's bias to enter, but there is-a
good deal of opportunity for unknown bias and error. The result is that



- 185 -

‘First, let us consider our ranking of cities based only upon the
specific -actions taken. We were unable to érrive at a comﬁlete‘rank order -
ing and were forced to permit some ties. In partiéular, it was difficult
to distinguish between the two cities which seemed’to_ha?e done the most
to meet the specific demands of the civil rights movement; and the two
cities which have done the least. Our ranking is-as follows; for each
city we have listed the factors which seem most important in locating the -

city on the scale.

‘large-scale increases in bussing, its total elimination of double
shift, and its expansion of open enrollment qualify it for first
place; St. Louis' integration of the bussing program greatly
increased the amount of integration. In additionh St. Louis in-
creased teacher integration, adopted open enrollment, and has a
widely publicized-and apparently successful compensatory educa-
tion project. '

3. Pittsburgh, which began limited bussing, adopted.open enrollment:and has
a highly regarded compensatory education program. We rank Pitts-
burgh below Baltimore and St. Louis because the number of students
raffected by desegregation actions is not as large as in. the other
two cities,

4, San Francisco met the specific demands of the movement by c¢losing
Central Junior High School and building schools as requested.
However, it did not adopt any general program which increased
integration as the first three cities did.

it is usually very difficult to make any statement about the size of the
true correlation between A and B; even if the correlation between A and
B is high, we can expect the use of the two indicators to give us a much
lower measured cerrelation; on the .other hand, a low measured correla-
tion could be the result of bias or some other error, without a real
correlation between A and B.

We have chosen to‘approach this problem in-a different way. We
have not used indicators, but have instead measured subjectively the
magnitude of the real variables:and performed our analysis with these
subjective measures. This procedure should increase the amount of bias
but decrease the other kinds of errors. In our judgment the technique
‘we have used is preferable for this particular problem, but of course
we cannot prove that this is a better procedure.
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5. Newark, which adopted open enrollment and met the specified demands
to reassign the students from the Hawthorne school, has done little
"élse to further integration. Like San Francisco, its program of
bussing to relieve overcrowding has not figured directly in the
integration issue. It also has not met various criticisms of
education in Negro schools. '

6., It is difficult to distinguish among the last three cities, all of
‘which have refused some demands made but have also made other
‘concessions. Buffalo refused to integrate the Woodlawn School,
but did integrate other elementary and high schools. (It adopted
open enrollment after our interviewing was completed.,) Lawndale
refused to adjust the boundaries of Woodside or permit transfers
into it, but it did adopt an open enrollment plan. Bay City
publicly refused all demands, but in fact -was bussing Negroes into
~integrated schools to relieve overcrowding., Of the three, we
rank Buffalo highest. This give us the ranking shown in Table XI.1

TABLE XI.1

RANKING OF CITIES ON SPECIFIC ACTIONS TAKEN TO
MEET CIVIL RIGHTS DEMANDS

'Rankinga Name of City
1-2 © + s+ ¢ « « « ¢ v « « 4 . Baltimore, St. Louis
3 . e e <. ....... Pittsburgh
b vos e i . San Francisco
5 e ¢ ¢ 4 s ¢« « e e s 4+ o « + Newark
6 « + + 4 « « 4 e + « . . « . Buffalo
7-8

= e s s+ e e e e o w .. Lawndale, Bay City

a . . . . :
Ranking is from 1, most action taken, to 8,
least -action. ’ )

We next attémpted to rank the cities -according to the "tone'' of
the board's behavior. This was more difficuit to do,. and in fact the final
ranking on tone was.little different from that on "action.™ Tone is mostly
dependent upon the public and private-statements of the board members or

other decision makers to the civil rights leadership. . Our ranking contains

two ties.
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1-2. ‘Both Pittsburgh and Baltimore reacted to the movement in highly
positive ways. However, we considered that Pittsburgh took some
-action without being prodded, and that Baltimore's administration
was hostile during the first days of the negotiations. Therefore,
we -placed Pittsburgh ahead of Baltimore.

3-4. We found it difficult to distinguish between St., Louis and San Fran-
"cisco, both of whom took a generally pro-integration stance, but
were also publicly critical of the civil rights movement. How-
ever, we felt that San Francisco's refusal to oppose Proposition
14 ‘was sufficient to place it below St. Louis.

5,6,7. Newark's board was generally unfriendly to the civil rights move-
ment, but not in a very aggressive way. It remained graciously
silent most of the time. Buffalo, on the other hand, alternated
between some strong anti-civil rights statements from some of
the board members and strong pro-integration statements from the
superintendent. Lawndale took a firm-anti-civil rights position,
but was not critical of the civil rights leadership. We found

it impossible to distinglish among the three cities and left
“them tied.

8. A review of the case study indicated clearly that Bay City qualified
for this position, :

The final ranking is shown in Table XIL,2. Our final.ranking of
‘édquiescence is simply the weighted average of thesé two rankings. As
Figure XI.1l indicates, there is.a strong correlation between the two.
Whether this was caused by our inability to separate the two factors.or
by the natural correlation between public attitude and public behavior
is difficult to say. The most'acquiescent cities are simply those with
the lowest ranking on both scales, and they appear in the upper right-hand

corner of Figure.XI.1l. The combined ranking appears in Table XI.3.

After considerable discussion, we were unable to agree upon the

. . 3
ranking of the first two cities, and left them tied in the ranking.

If we sum the two rankings of "action'" and '"tone,”" Baltimore has
-a combined score of 1 1/2 + 2 = 3 1/2, compared with Pittsburgh's 3 + 1 = &,
However, this simple summing is not satisfactory, since it-assumes that
the intervals between ranks are equal, and that each factor would have
equal wéight, Fortunately, the correlation between the fwo factors is
so high that almost any set of plausible assumptions about how to combine
the two factors would produce the same rank ordering in the other six cases.
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TABLE XI.2

ON "TONE' OF RESPONSE TO THE
RIGHTS MOVEMENT = - :

Name of City
<« e <« ¢ .. Pittsburgh’

e e e e e e e e Baltimore

« « ¢ « « +« « 7 St, Louis
« e « &« « +« » + San Francisco
+ + « « « « .+ +» Newark, Buffalo, Lawndale

e e e e e Bay City

TABLE XI.3

RANKING ‘OF CITIES -ON ACQUIESCENCE SCALE

o Ranking -

Now let us - look ‘at :some
the decision process as we have

"key response' in each city and

Néme of City

« e« « + « « . .+ . Pittsburgh, Baltimore
&« ¢ 4.« « . ... St. Louis
« « <« « +« « « « . San Francisco

e ¢ o + o « « « Newark

e« « « «- « . . . Buffalo

+ s o+ « o & s « + -Lawndale

- % « « «'« . . . Bay City

of the relationships among the stages of
described it. First, let us define the

look at the effect of civil rights action

on the key response and on final acquiescence. . The key. response is the

first response made by the»schqql board after civil rights has been de-

fined .as an issue of importance.

In keeping with this, we choge the :

following incidents: each of these incidents can be ranked in order of

their degree of acquiescence and we have done so in the following list.



-189-

High 1

Action E

.-S .

Taken 4 F
To Meet C

_Demands

="

'8 7 6 5 43 2 1
Anti- Pro-
civil rights civil rights

‘.Low‘

Tone of School Response
to Civil Rights Movement

Figure XI.1l.--Components of Acquiescence

e

Note: Cities are indicated by their initials. Some
cities appear on the line between two rows
because they are tied with another city in
one of the rankings.,
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~Pittsbu%gh' “adoption. of open entrollment after hearing parents'

testimony

‘Baltimore: decision by ad hoc committee to eliminate districting

(June,-1963)

San Francisco: decision to close Central Junlor ngh School
(August, 1962)

-Newark: adoption-of'épen'enrollment to ‘settle suit'(January, 1962)

St,. Louis: receipt and-adoption in genéral'terms—éf Maher committee

report (June, 1963) .~

Lawndale: refusal tolchaﬁge=Woodside béundaries-(January, 1961)

Bay City: fruitless discussion of de facto segregatlon prior to the
first boycott (June, 1963).

Buffalo: designation of Woodlawn’ School boundarles (March, 1963).

It should be noted that in most ¢ases the action taken ‘in the "key response'

plays.only a partial role in determining the final level of ‘acquiescence

for the city.

We noted earlier that the key response éeems to depend upon the

civil rights movement acting forcefully enough to make it clear that the

‘issue will have to be resolved, but that otherwise the response is rela-

tively independent of the level of civil rights demonstrations. We ranked

the eight cities on the level of civil rights activity precedlng the key

respohse.

4'I‘he ranking is as follows:

Civil Rights:Activity Prior to.Key Response
a
1:” 'St. Louis: street- demonstratlons, part1a1 boycott

1
2 Newark: suit filed
3. San Francisco: threats of suits and boycotts
45, -Bay City and Buffalo: threat of boycotts
6
7
8

Baltimore: threat of public release of Egggg_zgggg report
Lawndale: testimony of NAACP
-Pittsburgh: testimony 6f parents' group.

aHighestlactivity level.
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In Figure XI.2 we see that there is no correlation between the
prior amount of civil rights activity and the willingness of the board to
acquiesce in its key response. For one reason why this is so, consider
the difference between Newark and Pittsburgh. Both adopted open enroll-
ment. In the one case the action was criticized; in the other it was ac-
cepted. 1In Newark it seems cléar that openvenrollﬁgnt was accomplished
only because of the court suit, but the fact that it ﬁook a suit to get
it left a bitter taste in the mouths of some of the NAACP leadership. On
the other hand, the decision in Pittsburgh_Wasbunanticipated,‘and'therefore
doubly pleasant. Given our}definition_of the éymboliq goals of the move-
ment, this is as it should.be. That demonétrations are required is evidence
of the school board's unwillingnessvtb endorse‘integrétion. Therefore,
the more one demonstrates, the more likely it is that ‘the school board
will capitulate, but the less value théir capitulation will have in paying
homage to racial eqﬁalitylasfa commdnity value. Demonstrations both en-
courage and prevent acquiescence. Actually, this is only a minor part of
the story. 1In general there is simply no correlation between the level of
civil rights activity and action taken by the board. San Francisco agreed
to close Central Junior High School ﬁnder considerable public pressure;
under much less pressure the Baltimore board did more. Presumably meither
of these cities would have acted without some pressure from the movement,

- but how much pressure seems irrelevant.

Let us now move to the next phase, which we have called the period
of escalation and resolution. What effect does the key response have on
this period? 1In Figure XI.3 we have plotted the acquiescence of the key

response against the level of civil rights activity following the response.

5Our ranking of level of civil rights activity in the period im-
mediately following the key response is as follows, from highest to lowest:

Bay City: two boycotts, sit-ins,. étc.

. Buffalo: demonstrations, a boycott, and a petition to the
state department of education

. St. Louis: some picketing, threat of boycott

San Francisco: testimony, threat of pursuing suit
Baltimore: threaten suit

Lawndale: testimony

Pittsburgh and Newark: no action

oot B~ W N =

.
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High ‘

‘Acquiescence . I

of Key ,
" Response .

®
Low ‘ r =-.15

Low High

Level of Civil Rights
Activity Before
Key Response

Figure XI.2.--The Influence of Civil Rights Activity
on the Key Response
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High

. Level of Civil
Rights Activity
Following Key
Response

Low

Acquiescence of
Key Response

Figufe XI.3.FQInf1uence of Board's Key Respohse on
Subsequent Civil Rights Activity
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The correlation, as one might anticipate, is negative and of respectable .
magnitude. The cities which were acquiescent thereby earned themselves a
period of grace; those which had refused to take action were punished ac-
cordingly. The deviant case which keeps this correlation from being higher
is Lawndale. One factor which may have prevented civil rights activity
there was the superintendent'sretirementfaﬁd‘the_board's involvement in the
selection of his successor. (If this oneZCAsé is.eliminated, the correlation
becomes -.8l.) However, this is not a'satisfactOry answer for Lawndale;
like Newark, the other ”satéllite city," there was never a very high level
of civil rights activity there. (Newark is the other city which fallsibe-
low the line.)

On the basis of this finding, we might expect the school desegre-
- gation issue to behave in a cyclic manner in theée cities, The cities which
initially acquiesce avoid further demonstrations and hence c¢an avoid fur-
ther concessions, while the initially unresponsive”éities.are‘subjécted to
more demonstrations., Later these cities . respond to the demonstrations by
becoming more acquiescent, and the demonstrations will shift back to the
cities which have rested on their laurels. In the long run, all cities
become target for demonstrations, and all cities -acquiesce. This is in
part true, in‘the sense that at this time there is not quite as wide a
divergence between the most and 1eést-acquiescent cities as there once was.
But this is a minor part:of the’ story;- in-general; ‘cities which are -ac-

‘quiescent at the beginning remain most acquiescent.

In Figure XI.4 we have plotted thé acquiescence of the key response
against the final acquiescence scale developed in detail earlier., The cor-
relation between the two ratings is very high. Two deviant cases lie above
the diagonal, while the rest are very near it. The deviant cities are St,
Louis and Buffalo., St. Louis lies above the line because. at the time of
the key response, it was still unclear whether the board intended to take
action or not. In retrospect, it seems likely that action would have been

taken under almost any condition; that Trafford Maher had been asked to
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Figure XI.4.——Re’1ationsh’i’p of Board's Key Response to
Its Final Level of Acquiescence
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head the citizens committee should have been a tip-off to this., The other
case, Buffalo, is simply unstable because of thedelicate balance of power
between the liberal superintendent and the more conservative school board,

and because of changes in the composition of the board.

Thus we see that the acquiescence of .the school board is deter-
mined ‘almost ‘at the very,beginning_of,the decision process. It follows
-as a corollary that the exteﬁf of civil rights activity has relatively
‘little influence on the‘dégree tb.whicﬁ the’séhool system meets the demands
made. Rather, the extent of acquiescence detérminescthe level of activity,
as we have seen. In Table XI.4 we haVe[sdmmarizéd the total c¢ivil rights
ractivity over the entire period of fhe;decisibn,6 and in Figure XI.5 we
have plotted this against the level of'vauiescencé;_ Civil rights activity
‘includes various types of demonstratiqns,iteStimpny and threats of demon-

strations, and court suits and petitions to other authorities,

We see that the general negative correlation persists; nonacquies-
cent cities are faced with the most activity. The correlation is not espe-
cially high. More important, there is no single deviant ¢ase which can
be singled out as lowering the correlation. Throughout the middle range
of the figure, there is considerable free variation. Apparently the civil
rights activity is not wholiy determined by the béhaviof of the board.

(In Chapter XIV we will return to this table and try to locate the factors

which cause this unexplained variation,)

That civil rights activity tends to be caused by acquiescence,
rather than the other way around, supports-our thesis that . the civil rights
movement is concerned with symbols.of “interracial morality'; we might think
-of the demonstrations as attempts to punish the board for its "sinful” be-
havior. This may in part explain why the later stages of the decision pro-
cess in some nonacquiescent cities take on the character of a war, in which

‘punishing the "enemy" becomes more important than anything else.

It is difficult to arrive at this ranking of cities in total level
of civil rights activity, simply because we must necessarily compare apples
‘and oranges in the process. (How many boycotts are equal to a.court suit?)
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TABLE XI.4

RANKING OF CITIES ON TOTAL AMOUNT OF CIVIL RIGHTS ACTIVITY?

Ranking Name of City Amount of Civil Rights Activity

1 Bay City - ' Sit-ins, vigils, .street marches, two
: : boycotts, election activity

2 ' San Francisco | Two suits}(one settled, one dropped),
: intense but sporadic demonstrations

3 Buffalo No suit, but petition to state commis-
Co sioner of -education, oene boycott and
" one threat of a boycott, limited other

demonstrations’
4-5 St. Louis and St. Louis threatened a suit, held a
Lawndale limited boycott, threatened a general
boycott; and held a street démonstra--
tion N

Lawndale did not -engage in very much
direct action but did file a suit and
conducted a well-organized election
campaign

6 Newark ‘Settled suit out of court, and in one
neighborhood boycotted a school

7 Baltimore Threatened a suit, prepared reports

8 Pittsburgh Prepared reports, testified

a . . ‘o ‘s
Ranking is from 1, most activity, to 8, least activity,

In the nonacquiescent cities, the later demonstrations have little
éffect on the board. Probably this is because the situation has then es-
calated into a warlike situation in which the original goals lose priority,
These. later demonstrations may be effective only if they succeed in in-
volving additioﬁal actors (such as state officials in the cases of Buffalo
and Bay'City) of.in changing the composition of the board (as. was attempted
in Lawndale).
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Figure XI.5.--Relationship between Acquiescence and
Amount of Civil Rights Activity
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Of course, we‘are neglecting the effect of demonstrations in one
‘city on the national climate and on other cities. Certainly, the presence
of heated demonstrations in other cities is-a spur to cities like Pitts-
burgh. 1In this sense the object lesson is a clear one.  Consider Figure
XI.6, which plots the acquiescence’ of the Clty agalnst the length of time
the civil rights activity continued. This flgure makes it ¢lear that non-
-acquiescent boards pay a price. And‘this time there is no unexplained
variance; the rank order correlation is almost perfect 7_ This is, of
course, as it should be. We thlnk that the criteria we have used to mea-
sure acquiescence are the same ‘as those used by’ the civil rights movement

'in deciding whether to:continue demonstratlons.

This alSo-helps clatify the low corfelation between acquiescence
and amount of civil rlghts act1v1ty (Figure XI.5). The low correlation
is not due to unexpected dlfferences in the. duration of civil rights
activity but to unexplained variation in the intensity of the action during

the time spent protesting.

We can summarize the data shown in these figures with the following

two hypothesés:

?Ourfrankihgﬁof the sexfent ‘to which demonstrations continued after
the board had taken action is as follows:

1-2. 1In Pittsburgh and Baltimore there was almost an abrupt end

to civil rights:activity. (The issue reappeared in Pitts-
burgh in 1965, but this cannot be considered a continua-
tion of the earlier decision..)

3. In St. Louis demonstrations were attempted during the fall
of 11963, but these hardly got off the ground, :

4. In Newark activity stopped only to spring up again in another
part of the city the following year.

. The other four cities are still active, and it is not clear how
much longer they will continue.

5. San Francisco continued action but on a sporadic basis.

6. Lawndale has had a high level of activity in attempting to
unseat the school board members but between elections little
has happened.

7-8. Buffalo and Bay City have both continued civil rights activity
on a continuous basis. Our prediction is that it will con-
tinue longer in Bay City, where demonstrations did not
reach their peak until the fall of 1965,
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Many

(Estimated) Number
"of Years of Civil
"Rights Activity

Few

Acquiescence

Figure XI.6.--Effect of Acquiescence on Duration of
Civil Rights Activity
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1. The acquiescence of the school system is determined to a large
extent at the beginning of the decision process. It is not greatly af-

fected by the amount of civil rights activity which takes place.

2. The amount of civil rights-activity is, however, partly caused
by the board response--the less the school system-acquiesces, the longer

the civil rights activity will. persist.

The Adquiescent Scheol Board

We are now ready to begin tracing out the causes of the differences
between. our cities. We shall approach this problem -with a conceptual scheme
which can be summarized as follows: 1In the final analysis, a decision is
.made by the group of men who have the legal authority to make it. They
make the decision in the way they do because of the kind of men they are

-and the kind of pressures which are operating.on them.

In this case the final authority for the decision lies with the
“school board. They must determine what the issue is, decide upon their
range of alternatives, evaluate the pressures.operating on them, and make
a decision. Our task is to sort out these factors-and decide which ones
make important differences. All this is conceptually a simple process.
The problems arise from the large number of components,.all interacting

simaltaneously, We have sketched the main compohents»in Figure XI.7.

The solid lines.in the figure represent communication between the
incumbents in the various positions, and alsO'pefceptions of attitudes be-
tween actors who are unabie to communicate. The dashed lines represent
the recruitment of actors to £ill the positions. Let us look first at the
solid lines, which represent channels.of possible infdﬁence. The most
important influence on the school board comes from the civil rights move-
ment. While the civil rights movement is trying to influence the board
to acquiesce to their demands, the board is also trying to influence the
movement to cease demonstrations. Thus we should have a continuous nego-

tiation process between these two actors. But the board is limited in
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its possible range of action by influences from the political and- economic
leaders, by the influence of the superintendent of schools, and by its
perception of what the Negro-and white voters in the community will aécept.
The kinds of influence which these actors will exert on the board will de-
pend upon a host of factors: the importance of racial peace, the history
of previous racial negotiations in cther areas of the community; and the
balance of polifical power, to cite three, We can then trace the chain of
causation back one more step, by cbserving that the kinds of pressure,
-exerted (the solid lines) will depend upon the kinds of economic elites,
politicians, and voters who are present in the c¢ity. This is presumably

a function of the background characteristics of the city--the kind of in-
.. dustry, the character of the population, and the formal rules for electing

political leaders.

Given this conception of the ?olitical procesé, the background
characteristics of the city--its industrial structure, population'composi?
tion, and its formal rules for electing city officials--affect the behavior
of the-school board in three different ways. First, they determine the

. types of economic elites, voters, and politicians the city will have, and
hence the way in which these groups will attempt to influence the school
board. - Second, by influencing the types . of actors in these roles, they, in
turn, influence the recruitment process for the school board, and hence the
kind of board members the city has. . Third, these background factors influence
the relationship between the economic elites; voters, and politicians and
hence set a pattern for the amount of influence exerted by each group on
both the recruitment process for the school board and the actual school
integration decision. For example, a city with a high status population
will presumably be more liberal in racial matters, but in addition, a high
status city will have a publicropinion which will not permit political
appointments to the school board. Or, to cite a different causal factor,

a city with nonpartisan elections and a strong civil service might have weaker
political parties; hence the school board might be more susceptible to in-

.fluence by the mass of voters.
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- If we attempt to trace out the ways in which the character of the-
city might affect the behavior of the civil rights movement, we complete
the flow chart of Figure XI.7. Ultimately, the behavior of the civil rights
movement and. the school board can be traced to a "final cause" (for our
purposes) in the economy, population, and governmental charter of the city.
But the flow chart with its thirty-five lines of direct influence and. in-
direct influence through recruitment, indicates that there ﬁay be as many
as one hundred ways in which these factors affect the behavior of the school
board. . And of course the chart is not complete. There are other structural
relationships--e.g., the influence of the white economic elites on their
Negro counterparts is not shown. There are also factors which cannot easily
be represented in the flow-chart--e.g., the influence of recent history on
the actors. The model pictured is that of an influence -system in equilibrium,
where the influences balance each other out in such a way that there is no
change. If there were change, we wouldihave to allow for éctors who are

- being iﬁfluenced‘by'the way things used to be,

We have painted a picture of a process which is hopelessly complex.
Fortunately, the bulk of these possible chains of causation are of no impor-
tance. In the first part of this chapter we discussed the goals of the
civil rights movement, and from this discussion developed a definition of
the key variable--acquiescence. We then found that the tactics of the
-civil rights movement had relatively little effect on the rank ordering of
the cities by acquiescence, and in particular the amount of civil rights
activity had no discernible effect. We also accumulated some evidence to
show that usually the superintendent had little effect on the final acquies-
cence score and observed that we could find little evidence of any direct
‘and effective influence on the school board from the political or economic
elites. If we are right, the solid lines in Figure XI.7 can be largely
dropped from consideration. Most important, we can avoid any complex analysis
of the board-civil rights movement negotiation process and partition the
flow chart into two séparate figures--one showing the factors which influence

the board and the other showing the factors influencing the civil rights movement,
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We shall next attempt to demonstrate that such a partitioning can
be made. First, we shall show that some of the factors which could be ex-
‘pected to correlate with acquiescence if certain influences were operating
in fact do not correlate, or do not correlate well. Then we will show that
a factor which is not dlrectly related to the klnds of influence the board

is subjected to does explaln most of the varlatlon

If the school board'were directly influenced By the power of the
civil rights movement, then we would aséume'that the'ﬁltimate currency in
political influence—-theTvote--WOﬁld play a role.  Presumably the school

" board will be most strongly 1nf1uenced if the c1vi1 rlghts movement is-
backed by a large block of Negro votes. In Flgure XI.8 we have correlated
acquiescence with a ranklng of the cities by percentage of Negroes living
in each city. There is a correlatlon:‘ the cities with the largest Negro
populations are most likely to have acqﬁiéécent schooi boards. The corre-
lation is not very good, however. Four of thecities lie on the main diag-
onal, but four lie some distance away from it. The correlation is actually
a little worse than it looks, for the only sharp break in the percentage
Negro comes between the cities which rank fourth and fifth in percentage
Negro, Pittsburgh (17 per cent Negro) and Lawndale (28 per cent Negro).

But Pittsburgh is very high on the acquiescence scale, and Lawndale very
low. (It may be that Lawndale is-in a state of political instability,

and the the present nonacquiescent board will be replaced by a more acquies-
cent one in the future.) The size of the Negro population does have an

effect, but it is not a very large one.

Possibly one reason why percentage Negro does not correlate so
well is that the cities with the largest Negro populations have more anti-
‘Negro sentiment among whites. We cannot test this hypothesis directly,
but we can look at it indirectly in two ways. The hypothesis is that the
pressure from-a large Negro population is offset by the stronger anti-Negro
sentiment among whites which results from having a larger Negro population.
We have no direct measure of the attitudes of whites in each city, but the

indirect evidence indicates that the school system is not affected by the



-206-

High | ——

Acquiescence

o
Low giilb fl r= +.53

Low ‘ High

Ranking - Per Cent of Population
‘Negro

Figure XI.8.--Percentage of Population Negro
and Acquiescence




-207-

attitudes of the white population. In Figure XI.9 we have divided the

" cities according to region. There is little consistency, and what pattern
is present seems to make no sense. The data indicate that the four cities
in the far west and northeast are least acquiescent, and the cities in the

" border region most acquiescent. .:

We can also lobk‘at'the socio-economic level of the cities. High
status persons are 1ess:prejudiced, so that boards in high status cities
should be most acquiescént. The datavdé‘not'sup%ort this, either. Figure

_XI.10, which plots the peréent;ge'bf the white pbpulation who are high
. school graduates agéinSt aCQuiescence} shows*a weak correlation in the

. opposite direction.

So apparently we &dre correct invafguihg,jas-we did in the preceding
chapter, that the board operated independently of the attitudes of the white
population. This is reasonable, of course, since they have no way of de-

termining what those attitudes are.

Race Liberalism

On the basis of these three figures, this approach of searching
for community factors‘which might influence the board does not seem very
efficient. Let us instead work backwards, beginning with the characteristics
of the board and exploring their cause. The most obvious characteristic
is the liberalism of the board members on racial issues: their attitudes
toward Negroes, civil rights, and the civil rights movement, We admin-

istered a questionnaire containing a series of agree-disagree questions

dealing with attitudés toward race relations and other issudsy:: We. found
‘Ehatffouriof the five questions listed 'in Table XI.5 produced a use-

ful scale, Of the five questions, only the first deals with a simple
qdestion of ciﬁil rights. Obviously, these school board members believe
that whites do not have a "right" to segregated neighborhoods. They also
reveal themselves to be much more liberal than the population at large.

When a similar question was addressed to a national sample in 1963, only
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.43 per -cent gave the liberal response. . Questions 18, 26, and 27 all mea-
‘sure perceptions of the civil rights movement. The respondent is asked,
in effect, whether the civil rights movement asks too much, demonstrates
too much, or is uncompromising. Of course, there is no obviously "right"
or "wrong"-answer to these questions, but that does not concern us. We
‘only want to know whether one person respects the civil rights movement
more than another, without'céring whether it deserves.reépect or not.
Question 17 asks whether Negroes will learn more in integrated schools,

-Again, there does not seem to be any obviously correct answer.

TABLE XI.5

QUESTIONS USED TO MEASURE ‘ATTITUDES TOWARD CIVIL. RIGHTS

.Per Cent
. Saying '"Dis-
Question agree’ or "Tend N
‘To Disagree"
7. White people have a right to keep Negroes
-out of their neighborhoeds if they want
to, and Negroes should respect that
right . . . . . . ... .... . e . 91 45
18. There is - a problemiwith the civil rights N
movement because many Negroes are de-
manding privileges which whites do ,
not have . . . . . . . ., . ... 68 b4
17. There is no reason to think Negroes will
learn more in integrated schools . , . 61 bb
26.  Most demonstrations have hurt the Negroes' )
cause more than they have helped . . . 57 42
- 27. - In many cases, Negro leaders have not
been willing to make reasonable com-
promises on civil rights issues . . . . 43 21

The five questions do seem to measure the same basic factor. -People

who give liberal responses to the ""hard" ‘questions such as whether Negro
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leaders are willing to make reasonable.compromises are almost ¢ertain to

give liberal responses to the other, "easier' questions as well. Thgs is
indicated in Téb1e3XI.6, Wﬁéré the association between the items is indi-
cated by a matrix of Yule;s Q{s.8 ‘The féct'thaﬁ-all the Q's-afe high . V

indicates that all the questions tend to tap the same basic attitude.

One might alse-criticize the qﬁestions by arguing that civil rights
‘movements vary from city to city. A school boafd-member in -a-city with a
militant civil rights movement might give a different answer from one in
a more peaceful town without necessarily being more cdnservétive. ~However,
this does not seem to be the case. Most of the questions are worded so
~ vaguely as to be nearly meaningless, and consequently it is very difficﬁlt
‘to give an objective answer. 1In-any case, this would not explain the fact
that there is a high correlation between the answey to these three questions
-and the other two, which presumably have nothing to do with loecal conditions.
In constructing the final liberalism scale we dropped-queétion 17, which
.deals specifically with scheols, in order to.évoid‘contaminéting the data
‘with the actual experience a board member has had. (If he has helped to
integrate schools, we might expect him to justify his:action by saying
that this is educationally beneficial.) This question also has the lowest
correlations with the others. The remaining four questions, which have
nothing to do with education directly, were then combined into-a simple
score for each respondent. He was given three points for each '"disagree'
response, two points each time he-said "tend to disagree," one point if he
only "tended to agree," and nothing if he 'agreed.'" With four questions,
this gave us-a scale ranging from O to 12, 12 being the most liberal re-

-sponse possible. (If a person .did not answer one question, his score was

8Q is a measure of the association which ranges from -1 to +1,
It will be O if there is no relationship between the. answers to one question
‘and the answers to~an9ther. JIf it is-+1, as it is in four places in the
table, this means that everyone who gave-a conservative response to the
question numbered in the row [the "easy' question] gave a conservative re-
‘sponse to the one numbered in the column [the '"hard" question] and every-

.one who gave a liberal response to the 'hard" question gave a liberal
response to the '"easy” :one.
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TABLE XI.6

ASSOCIATION BETWEEN ITEMS OF RACE LIBERALISM SCALE (YULE'S Q)

Item

Item " |7.White |18, There |17. There:| 26. Most 27. In
C People .. Is a | - TIs No Demon - - Many Cases,”
Have... |Problem.,. Reason... |stratioms., Negroes..,

7.. White people have
a right to keep
‘Negroes out of
their neighbor-
hoods if they
‘want to, and
Negroes should
respect that

‘right . ., ., , . - 1.00 72 '1.00 ~ 1,00

18, There is a problem
with the civil
rights movement
because many
Negroes are de-
manding privi~
leges which

“whites do not’
have , ., . . ., : . - .76 v .82 ] .87

17. There is no rea-
-son to think
Negroes will
learn more in
integrated : } .
schools . e e - .57 1.00

26. Most demonstratlons
have hurt- the
Negroes' cause
more than they » : a
have helped . . ' o T .95

27. 1In many cases,
Negro leaders.
have not been
willing to make
reasonable com-
promises on civil .
rights issues , . -

NOTE: 1Item 17 was deleted from final scalé.

*These Q's ‘are based on nineteen or twenty cases. All other cells_have
-forty-one to forty-two cases.
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‘developed by extrapolating from the other persons who answered the other
‘three questions the same way he did.) We shall simply refer to the scale

--as-'"race liberalism."

We intend to examine the relationship betweeﬁ the-avérage*”racé
liberalism' of the board-and its 1eVel of aéquiescenée° To do this, how-
ever, we must first take inﬁé-consideration the twehty-eight“bbard'members
~ who for one reason or another did nofrfill out this-questionnaire.' We
were able to-solve this problem by indepenaéntly estimating the-scale score
of everyone in the entire sample, without looking at the data. We found
that we could do. this rather easily, from other interview .data and the
voting record, The agreement between our estimate and the actual score

for the. forty-three board members who did respond is ' shown in Table XI,7.

TABLE XI,7

ACTUAL "RACE LIBERALISM" SCORES AND 'INTERVIEWER
-ESTIMATES -OF RAGE LIBERALISM

Actual Score

Interviewer Estimate — -

’ 12-15 9-117" 5-8 0-4
Liberal . . & . . . . . 8 | 11 3 - 0
,Cbnservative ; e e e 0- ‘ 4 10 7

The -amount: of agreement is extremely high (Q=+.93), which means
that we can estimate with considerable accuracy the position of other
‘board members relative to those who filled out the questionnaire. We
then used our estimated scores to locate the median person on each board--
the person who fell in the center of the board and hence could be. considered
the "swing vote" to make up-a liberal or a conservative majority. On the
scale from 0 to 12, the medians varied from 9.0 for.the most liberal

board down to-'a low of 5.5.
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In Figure XI,1l we have plotted median race liberalism against the
acquiescence of the school board.: At first glance, the .correlation (.65)
is disappointingly low. However, a second glance.reveals an dntriguing pat-
tern, The three c1t1es whlch fall below the llne, being less-acquiescent
than we would expect from the- race 11berallsm score, are.all elected
boards the other flve are all appointed. The correlatlon of liberalism
.w1th acqulescence is perfect among the three elected boards -and the five

app01nted boards taken separately

With only .eight cases, we must proceed cautiously in our analysis.
If we can assume that the elected boards are, because they are elected,
less. acquiescent, then we can conclude that the median race liberalism
score of the board explains most if not all of the variations in ac-
quiescence. Can we make this- assumption about the effect of elections?
It has a certain amount of plausibility, Certainly, if our ‘analysis of
Bay City is correct, the refusal of the board members to acquiesce is
largely due to the fact that they are in a:competitioﬁ for the votes mo-~
bilized by Mrs. Smith. And in Lawndale, race was very much an issue in

the sehool boerd'elections.

~ In all three_eleeted boards fhere was considerable internal fric-
tion-~even in.the elite-controlled St. Louis board. In our analysis of
Lawndale we sﬁggested that this tended to produce such serious differences
in the board that the negotiation process was badly hambered. In St.
Louis the wide differences in Gpinion, and the slightly different political
bases of different board ‘members, may have slowed the decision process-so
‘that the liberal actions taken did not. have the tremendous impact on the
civil rights movement they did in Baltimore or Pittsburgh. And in all
three cities we believe that there was more thorough newspaper coverage,
and hence a higher level of community interest. This also should have
the effect of immobilizing the board, at least until an election like Bay

City's could clarify the vote-getting appeal of the participants.
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When we add to this picture the fact that the boards which were
acquiescent--Baltimore and Pittsburgh--seem to be least concerned. with
representing the community, or with public opinion, we see that we have
several reasons to believe that the same school board will take more ac-
-quiescent ‘action if it is freed from having to participate in general

elections., At the end.of this chapter we shall present more evidence for

this point: of view.

If we then accept the premise that the correlation between elec~
‘tion of the board and acquiescence is-a true and causal relationship,
then we can conclude that the race 1ibera1ism~of the board is by far the

dominant factor in explaining acquiescence.

This may seem'altOgether reasonable, but this finding does raise
some disturbing. questions. We~woh1d_like to believe that the school board
is somehow more than the sum of its‘parts,,that the interaction of board
members in the solution of school problems éhould cause . a group consensus
to develop which would play down the importaﬁce of the subjective attitudes
of the board members, We would-also’like to believe that the negotiation
prdcess itself affects what the board does--that there are some ways of
influencing the board which are more effective than others.  Instead we
are continuing to find the school integration negotiations virtually pre-

determined by factors outside the control of the competing parties.

Cohesion

We can support our argument that the correlation between board ap-
‘pointment (rather than election) and acquiescence is "real" in another
way. We suggested two possible reasons: first, that the elected board
is more conservative because it must face an election campaign, There is
nothing we can do to prove or disprove that with our data. However, we :
also suggested that the elected board has more difficulty in taking inno-
vative action because of the higher level of internal disagreement. If

this is true, then appointed boards ¥Which have high internal disagreement
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should also have difficulty taking acquiescent-action. - Certainly, there
seems to be considerable difference between boards in their decision-
making style.. Some seem to handle an issue quietly and smoothly; others:
‘seem to be constantly involved in some difficult or tense situation.
Several efforts were made to define a variable which would capture this

difference. The final choice was "cohesion."

Cohesion (as used by Festinger, Schachter, and Back, 1950, for
example) refers to the average level of positive;feelings-between the mem-
bers of the gfoup, It might be operationalized by asking each board member
to give a numerical score to every other board member according to the
-extent of agreement (or friendliness) between them, and then averaging these
values across -every pair of board members. Thus a board would be lowest
in cohesion if every board member disagreed with or disliked every other;
it would be higher if the board were divided into two factions, with mein-
bers’ on each side who support each other, buf ‘argue with the membets :of
the other faction; -and it would be fairly high if the board members agreed
~with each other with the exception of a-'single deviant whom all others dis-
liked. With this criterion in mind, we were able to arrive at a rank order-
. ing. There is-a great deal of variation on this variable, At one extreme,
we estimated that‘if two members. were selected at random from one particu-
lar board, the chances would be two .to one that they would disapprove of
each other! Several boards are divided into a majority and minority factionm,

‘and three boards seem to have very little internal dissension.

The cities were ranked on cohesion using several pieces of data,
-Schbol board members had been asked to name the board members they agreed
with and disagreed with. They were also-dsked to evaluate the level of
agreement. In addition, for each board we collected many public statements,
some private statements.of opinion about other board members, and records

.of votes on wvarious issues,

There is a definite correlation between cohesion and acquiescence,

-as indicated by Figure XI1.12,. The least acquiescent elected board is the
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least cohesive; :and the least .acquiescent appointed board is the least:
cohesive.of its group. The two nonacquiescent ‘elécted boards (Lawndale
and Bay City) are below average in cohesion. Thus this. figure supports
our ‘argument that elected boards are ‘less acquiescent because they are

less cohesive:

Are there any grounds for éuppoéing that there is in fact a causal
relationship between cohesion and acquiescence? There are only two obvious
incidents which were the result of dissension and clearly prevented ac-
‘quiescence. One was Buffalo's handling of the Woodlawn situation, where
the board members prepared four different plans - and submitted them to the
public, rather than agreeingbprivatelyvon a single plan, 'The result was
the building of sentiment for the Parlate recommendation, The other case
was the inability of the Bay City board to vote for the policy statément
drafted by Silverstein, despite the fact that three of the five board
members favored it. Both these incidents were important--Bay City espe-
cially--and they c¢ame in the two boards with the lowest 1¢Ve1 of consensus.
There is-also a suggestion in San Francisco'and Lawndale that the relatively
:low level of consensus there kept”the boards. from acting decisively. In
San Francisco a board which frequently had difficulty taking action dragged
its feet in responding to the civil rights movement. It seems plausible
that this inability to act is partly a-consequence of lack of consensus.

In Lawndale there were a couple of occasions when the majority bloc on the
board had difficulty arriving at a consensus; however, thesé occasions are
not very important. More crucial .is the question of the effect of the bad
relationship between Gordon and the majority, but most of this bad feeling
was the result of the board's conservatism, not the cause of it. Thus Lawn-

dale does not seem to give much evidence for the hypothesis.
From the first three cities, we can. present three hypotheses:

1. The uncohesive board will be less acquiescent because it will
be unable to prevent the issue’from becoming a matter of public controversy.
-Each board. member will attempt to win public support for his point of view;

but the public statements will invite public reaction. Under conditions
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of controversy, the most extreme positions in the community will be artic-
ulated first; the liberals are already organized in the civil rights move-
ments, hience public discussion will next lead to organization of the
‘segregationist extreme. In the ensuing controversy the board will be un-
-able to evaiuate public opinion, yet hesitant to act in the face of public
opposition; further, it wi11 Be unable to.deééfﬁine the extent of opposi-
tion. The result parallels a findiﬁg from a study of fluoridation contro-
versies. Public debate:tends to prevent adoption of fluoridation even
though repeated-surveys-have indiCated that it hés public'éupport'(see
-Crain, Katz, and Rosenthal, 1965). |

2. Whereas the cohesive:board may be able to put up a "united
front," each dissenting board member will air his public position. This
means that the most conservative board member will become a symbolic leader
for the segregationists, whose position will gain legitimacy from the sup-
‘port of a public official. Thus‘the-segregationisfs not only have more
-opportunity to organize, they have a moré.legitimate position to organize

-around,

3. Even if theboard does not have to contend with segregationist
public opinion, the demands of the civil ‘xights movement require change on
the part of the school board. There is an inertia in any public body which
tends to maintain the status quo, and any innovative action requires dis-
cussion and agreement on the part of the board members. However, discus-
sion-will be inhibited in the noncohesive board, and the remnants of

previous- arguments will plague efforts to obtain agreement on any innovative

~action.

These seem to be plausible arguments for assuming that the correla-
tion between cohesion and acquiescence is a causal relationship., This means
that we have three variables--race liberalism, election versus appointment,
and cohesion--which are sufficient to predict level of ‘aecquiescence., If
we combine the variables by adding each city's ranks on each variable, we

can (depending upon the amount of weight we assign to each variable) arrive
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at correlations with acquiescence which range as high as +.96, Of course,
with only eight cities, such techniques are not very helpful, and we have
no grounds for drawing any conclusions about the relative importance of each
variable.. But we can conclude that .the bulk of the difference between the
outcomgg-of the school integration controversies in our eight cities can

be attributed to differences_in the composition and structure of the school
board--differences.which were present before the school integration issue

came to life.

The task of explaining acquiescence is greatly simplified by these
findings, of course., We can now concentrate on a closer examination of the
-school board. 1In the next chapter we shall try to determine what charac-
teristics of the school board explain.the differences in race liberalism. ..
and cohesion; when we have determined what”these'Characteristics are, we
will then in Chapter XIII try to relate this to differences in the struc-

ture of the cities which these boards represent.

Summary

‘The main task of this chapter has been to demonstrate that the
principdl dimension of the outcome of the school integration issue-~-the
.extent to which the board acquiesced to the demands of the civil rights
movement--can be largely explained by differences in the structure and
.composition .of the school board. We have attempted to demonstrate this
in three ways. First, by separating the decision process into stages,
we have shown that the behavior .of the school board can be predicted
from the -action which it takes early in the campaign, before the nego-
tiations with the civil rights groups have reached their peak, and that
rather thaﬁ the civil rights demonstrations causing the board to take
action, the board's actions cause the civil rights groups to react in

reply.

Second, we considered such factors as the region the board is

located in, the socio-economic status of the white population (which
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should indicate the extent of white opposition to integration), and the
size of the Negro population (which should reflect the power of the civil

- rights movement) and:found that these factors were not very hélpfui. (Only
“the size of the Negro population correlated ‘with acquiescence; x =-+,53,)
This‘suggested-that“such.obvious-factors-as the sentiment .of the white popu-
‘lation ‘or the strength of the civil rights movement might not be vety im-
portant. : .

Third, when we turned to examine the characteristics of the school
board, we found three factors which do ‘explain acquiescence=-the liberalism
of the. attitudes of individual board members, the cohesiveness. of the board
‘as-a group, -and whether it is an élected or appointed body. The correlation
of race liberalism with acquiescence is only +.65, but the correlation is
‘perfect ‘among the elected or appointed boards. considered separately. The

correlation of cohesion with acquiescence is +.71.

We are now ready to pursue this aspect of the school integration
issue one more step back in the chain of causation, by asking what factors
cause certain boards to have liberal, rather than conservative members,

and why some boards are cohesive -and others’ not,



. CHAPTER XII
THE SCHOOL BOARD

It is-a truism that liberals are different from conservatives.:
In the case of American race relations, .we know that middle class whites.
~are more liberal than working class whites, for example. However, these
-statements appiy to American whites as a whole, and we have no reason to
believe that any statements made about the national populatibn will apply
to the rather special collection of people who govern the schools in the
eight cities in our sample. In this chépter we will examine the attitudes
-0of the school board members to determine what factors distinguish race
liberal board members from their conservative peers. (Perhaps we had
better say cieariy.here at the beginning that liberal and conservative
are relative terms and that the most conservative board members are still
a good deai more liberal than many whites.) It will not come as any sur-
prise, of course, that liberals aﬁdicénsérvativeé“téndrto.Eéfﬁecnuited.from
differéntl:sectors Of thecommunity; hence whether acboard is.liberal or con-

:servétivéiiéidétetﬁiﬁed;byftherproéédures:uéedftowhecfuit.schéolﬂboérd.members.

We shall also find that the way in which the board members are
recruited has a good deal to do with whether the board members function

as - a cohesive group.

Board Mémber‘Attitudes

Each school board member was givén a thirty item questionnaire
designed to measure his attitudes towérd a variety of issues. We shall
now look -at those responses to determine how attitudes toward race relate
to other attitudes--in other words, to find out what the race liberalism
scale "'means." Since Negro board members almost alwayé'5core at the top
limit of the race liberalism scale, they have been excluded from the analy-

sis. Slightly more than two-thirds.of: the fifty-nine white board members
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filled out the questionnaire. -A few of the others refused to be inter-
viewed, but most nonrespondents are either from St. Louis, where no at-
tempt was made to interview many board members, or were out of the city
or ‘'were judged to be relatively inactive on the board. The sample will
tend to overrepresent the most active board members and, to a lesser

extent, the more liberal board members,
Some of the’@uestiods were combined to make ﬁp several scéles.
These are listed in Tables XII.1 through XII.4.
" TABLE XII.1

ECONOMIC LIBERALISM SCALE

Per Cent
‘ Liberal | .Giving
Item Response | Liberal N
: Response
5, The government has the responsibility
: " to see to it that all people, poor
or rich, have adequate housing,
medical care, and protection from .
‘unemployment . . . ., , ., . . . . .. Agree 61 44
11. Business enterprise can continue to
‘give our high standards of living
only if it remained free from
government regulation . , . . , . , |Disagree 50 42
6. It would probably be a good idea if
the U.S. government set up a
national health service to provide
low-cost medical care to people a b
of all ages . ., ., ..., .. ... |Agree - 50 22

. - ®The smaller group which was:askeéd this question is somewhat more
liberal than is the entire sample.

Yule's Q's; _ 6. 11,
5. |+.91 +.83
6. : +.81

bThis-question was added to"the questionnaire in the middle of

research; hence the lower number of responses.
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_.The three items measuring economic liberalism are given in Table
XI1I.1l. . The values of Yule's Q, given below the table, are high, indicating

that we have succeeded in measuring a single factor here. The three re-

. sponses seem’a bit odd to someone accustomed to the liberalism of the

university climate. First, there is considerable support for what would
seem to be a nineteenth century platitude, that business must be kept free

of "'governmental regulation."

On. the other hand, there is-also a great
dealldf support for. the welfare state, to the point that one-half of the
respondents on question 6 favored establishment of a pational health ser-

vice,

© Constituency orientation is measured by two questions in Table
XIT.2, The respondents were asked to decide whethér the wishes of con-
stituents should have highest priority with the politician and the school
administrator. The fwo items correlate, suggesting that school board
members have a general tendency to orient themselves toward or aﬁay‘from

‘public opinion.

"TABLE XII,2

CONSTITUENCY-QRIENTATION SCALE

Per Cent
Constituency- Giving
Item oriented Constituency- N
Response oriented
o Response
4., A politician's first duty |
~is to represent the '
~view of his constitu- .
ENCY v v 4 4 . . s e Agree 53 . 45
13, A school administrator's
job is to give the com=-
munity the kind of
 school system which the .
public wants . . , . , -Agree 53 40

Yﬁle's Q betﬁeen the questions: +.63
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- In Table XII,3 we present three items which measure a more 'af-
fective"” component of liberalism, whether the respondent dislikes the

"right wing movement, and in particular whether he feels sufficiently
emotional about-this to have intuitively blamed President Kennedy's assas-

-sination on ‘a.: right winger. ‘Again, the result may Seém-a bit sur-

- prising, Less than one-half of the ‘sample consider organizations like
the John Birch Society harmful (and considerably less would judge the'
Society itself dangerous). When we look at the interrélationship between
‘these questions and the economic liberalism-series, we find that none of
the economic conservatives comsider the right wing a problem, and only

. a bare majority of economic liberals do. The pérsons. who score high on

thisfscale tend to be associated with subcommunities that have a special

concern with the right wing: of the twelve, eight are either Negroes or

Jewsvand two of the remaining four are union officials, The items seem

to scale; the one low Q occurs in a case where the distribution of responses

makes the calculation extremely unreliable,

TABLE XII,3

RADICAL RIGHT SCALE

' , Per Cent
: 1 Anti~-Right Giving
- Item o Wing Anti-Right N
- : : Re5ponse Wing'’
Response’
12, Organlzatlons like the John Birch . o
’ Society harm the U,S, . . . Agree 47 40

22, The radical right is not a seri-
-ous threat compared to the U.S, :
Communist Party , . . . , , . . Disagreel| . 65 ' 22

30. My first thought when President
Kennedy was assassinated was
that it was done by a radical

right winger . . ., . ., ., . . . . Agree .Vv 32 | 38
Yule's Q's: 22, 30,
12, [F63  E.75
22, . . -.03

ThlS questlon was added to the questlonnalre in the middle of
research; hence the lower number of responses,
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- The last scale measures the extent. to which civié activity is
-seen as-a duty (Table XIT,4). The responses seem surprisingly high. One-
-third of the sample believe that a businessman must be active even if it
costs him money, and two-thirds say that at the peak of one's career one

should put civic affairs first,

. TABLE XII.4

CIVIC DUTY SCALE

. _ "Per Cent
Item Pro=Duty ' Giving A N
Response Pro-Duty
Response
10. 1f a businessman who is in-
volved in a civic issue : .
finds that it huarts his
.business, “he: i§ justified ‘
in-withdrawing. . . . . . . |. Disagree 35 40
28. Once a man has-attained an
important position in
business life, civié lead-
-ership becomes more impor-
_tant than his business ., . | Agree 71 38

Yule's Q between the items: +,77

With this tiny sample, these results would not ordinarily be worth
reporting. However, there has been very little research on the attitudes
of local elites in this country, and these data do provide some first

approximations which might be useful for future. research,

Correlations with Race.Liberalism

Among - the white school board members, the three dimensions which
might be called "liberalism'--attitudes toward economic issues, the radi-

cal right, and race--fit together rather loosely, Economic liberalism
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‘correlates: only moderately with attitudes toward race; 37 per cent of the
economic conservatives are liberals.on the race series, compared with 53
per cent of the economic iiberals.' The radical right scale is a slightly
better predictor of race liberalism; 35 per. cent of those who discount
the dangers of the radical right are race liberals, compared with 57

per cent of those who score high on this scale.

The two scales which do not have obvious liberal-conservative
aspects are actually as good or better predictors of racial attitudes.
Persons who stress the importancé-of civié duty are more 1liberal on race
than those who do not (53 per cent versus 33 per cent). But by far the
best correlation of all the scales is between race llberallsm.and con-
stltuency orientation, The finding is complicated by only holding in
boards which do not experience competitive electlons In Bay City and
Lawndale, almost all board members are not constltuency oriented; this
‘probably only means that they are trying to persuade us (or themselves)
that they are willing to oppOSe their electorate. If however, Bay City
and Lawndale are dropped, we find that the race,conServatives~afe almost
universally constituency oriented (Q = ,84). There could be some sort
of tautology operating here, since the second queétion imithe constituency
orientation scéle specifiCally mentions the school administration, But
if we look only at the other question--"a politician's first duty is to
represent the views of his constituency"--we find &n even stronger pattern

(despite the very small number of cases) shown in Table XII.5,

TABLE XI1.5

RACE LIBERALISM AND RESPONSE TO "POLITICIAN'S FIRST DUTY IS
TO REPRESENT THE VIEW OF HIS CONSTITUENCY"

(Bay City and Lawndale Excluded)

1Per Cernt
Response To Race N
Liberal
Agree politician should be constituency oriented 8 13

.Disagree politician should be constituency _
oriented . . e v e e e e e 69 16
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- 1f we search the remaining questions'which-WEre administered to
the school board members, we find' two more correlations of interest. The
questionnaire attempted to tap a militant identification with the working
‘class whites with the statement, '"Most students in expensive private
schools don‘t'learﬁ any more than they would if they had goné to the pub-
lic schools." = Thoseé who agree with thié statement are more conservative
~on.race (Q = .33), but the correlation is low again. ' The second highest
correlation, next to constituency orientation, is the correlation of race
liberalism with the response to "If people really understood the issues,
‘there would bé no disagfeement over school pdlicy." ‘People who agree with
this are considerably more conservative than are those who disagree (25
per cent versus 54 per cent, Q = .56), However, the two predictors of
race liberalism are not correlated with each other (@ = .16), so that
taken togéther they make a.rather powerful predictor of racial attitudes
-(Table XII.6).

TABLE XII,6

CONSTITUENCY 'ORIENTATION, ATTITUDES TOWARD DISAGREEMENT,
AND RACE LIBERALISM FOR SCHOOL BOARD MEMBERS
(Bay City and Lawndale Excluded)

(Per Cent’ Liberal on Racial Attitudes Scale)

If people really understood the issues, there
Constituency would be no disagreement about school policy
Orientation : —
Disagree Agree
. ) a ,
Low 100 7 50 (%)
Medium 50 (63 0 (2_)b
. S b ' b
High 0 ) 20 (5)

»aConflict-tolerant cell,

bConflict-resistant cell,
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. Despite whet should be insignificant case bases, the correlation
is very strong, Allfgevenrof:the persons who attached low priority to
following the wishes of their constituency and who felt that disagreement
would always be_present in school affairs are race liberals. . At the other
corner, three cells are made up entirely of conservatives, with one excep-
tion. It may not be too_surprising that the interviewer had pointed ot
at the time of the interview that this one . liberal respondent:seemed less
than candid. So, with only . twenty-nine respondents,‘wevhave.something
very close to a perfect pattern. Why? For simplicity, we will reduces the
six categories-shown in Table XII.6 to only three, by combining the three
cells toward the lower rlght (those hlgh on constituency.orientation,
whether they accept disagreement or not, and those who reject disagree-
ment and-are medium on constituency orientation) into-a single category

called conflict resistant, and then combining the two intermediate cells

- (those medium on constituency orientation and who "accept disagreement with
those who.reject disagreement but - are low on constituency orientation) and

leaving the upper left hand cell as a separate category (econflict tolerant).

One very“real,possibility is that .the. respondents, having taken a
position on racial matters, develop a framework of attitudes which is con-
sistent, Certalnly, if one is a llberal on race, he may recognize that
‘there will always be people who dlsagree, and that if he 1s not follow1ng
the w1shes of his whlte constltuency, how can he expect other leaders to
do so? . Conversely, the conservatlve on c1v1l rights may ratlonallze hlS
vp051t10n by arguing that he, and hence others, should follow the w1shes of
the people. This argumént is plausible, but an equally plausible interpre-
tation could be offered for the precisely opposite finding. If liberals
were constituency oriented, we would say that this is because of their de-
sire to- argue that they are only following publlc op1n10n. Certainly, we
would not be'surprised if in the face of current events the conservatives

were the ones who claimed that there would always be disagreement, while

AP
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the liberals argued that if other people would only understand, integra-

tion would be accepted by everyone.1

Let us rephrase the question, then, and ask what it is that makes
these three attitudes consistent with each other. The one phrase which
seems to sum up all three attitudes is that they are part of a "search
for simplicity." If one believed there were only two kinds of people--
those who agree with you and those who misunderstand the issues; if one
further believed that the task of a public official is simply to poll the
public and vote as directed by‘the results, life would indeed be simple.
Most people believe what they do is consistent with their attitudes about

“what they should 'do. And most people believe they are right when they take
a stand. If they believe disagreement is only a matter of misunderstanding,
‘then they are in effect saying that they are right and anyonme who understands
the issue will agree with them.  If they also believe they are carrying
out the wishes of the majority, then they are also saying that most people
agree with them, and that the others not only misunderstand but are in a
minority. This suggests more than simply close-mindedness. It implies

in addition that "all is right with the world."

_ We think that there are two plausible ways to interpret the pattern.
One is simply that these school board members are simply close-minded. Or
we might slide from this to a slightly different interpretation., These
attitudes also reflect an intolerance of the difficult decision, of the.
gnbiguous issue, of the irreconcilable difference of opinion of the possi-
bility of being wrong. It is in effect a rejection of ''politics’ where
pompromises must be hémmered out and difficult decisions must bé made.

The questions in the race liberalism-scale are not primarily concerned

1Since the case base for this study of attitudes is small, we
should point out that we found parallel findings in a survey of thirty-three
southern school board members. Southerners who are "conflict tolerant"
are more liberal (78 per cent liberal compared with 40 per cent in the
intermediate group and 22 per cent of the conflict resistant). We have
excluded the one southern appointed board and compared only the six elected

boards. N's-are conflict tolerant, 9; intermediate, 15; conflict resis-
tant, 9,
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with the legal rights of Negroes. “It cah be taken for .granted that the vast
majority of board members would disapprove of illegal discrimination against
Negroes, at least in a questionnaire like this one. The questions are con-
cerned with the legitimacy of the civil rlghts movement--whether Negroes
‘are asking for too much, offending people with their demonstrations, and
being generally unreasonable. Thus one interpretation is that the con-
servatives are not responding merely out of prejudice, but out of a deep-
‘seated resentment of controveréy (or possibly they resent Negroes because
their presence is controversial). It is very hard to distinguish between
these two different conceptions. There is not too much difference between
being intolerant of differences of opinion and being intolerant of dif-
vferences in social class or ethnic background. But one possible implica-
‘tion of the shade of difference is that if we .assume these school board
members -are merely typical prejudiced persons, we might expect them to be
aggressively so. On the othér hand, if we interpret this as a rejection

of complexity, we are suggeéting a passive, withdrawing style of behavior.
Although we have few data on this, we get the impression that few of the
conservatives in the sample are.adder tongued the way some of the respon-

dents in The Dynamics of Prejudice are (Bettelheim and Janowitz, 1950).

The violently prejudiced sentiments-are primarily a working class phenom-
enon, but in comparison with the nation as a whole the school board mem-
bers are uniformly of high stétus. For this reason, we lean toward the
second explanation--that the racial conservatives are people who resent
controversy, who feel that dlsagreement is basically illegitimate, and who
long for the simple life where decisions are easy. Some other data lend
support to this point of view. Recall that one question déalt with whether
”expénsive-private schools' were better than public ones. The "conflict
tolerant" respondents all agree that they ére, while one-half of.the

other respondents believe that they are not. Again, one interpretation

is thét the conflict-tolerant men. are willing to admit that this is not

the best of all possible worlds, and the public schools they are operating

are not ideal.
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Another question is interesting. We asked if the respondent agreed
that "Perhaps the most important qualification a school superintendent needs
to have is professional qualification in school administration.” Eighty-
three per cent of the conflict-tolerant respondents rejected this-statement,
compared with 37 per cent of the others. This seems to sdpportvout notion
that the conflict-resistant respondents are looking for simple solutions--
if the school problems could be solved by getting a man with the right cre-
dentials, life would be simple indeed. Finally, one other pattern appears
in ‘the data. The most conflict-resistant men are almost uniformly mot the
sinfluential board members.2 This would seem to be evidence in favor of .
the interpretation that the "conflict resistant" do in fact resist becoming
involved in difficult decision-making roles, These last three findings

‘are summarized in Table XII.].3

TABLE XII,7

CONFLICT -ORIENTATION AND ATTITUDES TOWARD PROFESSIONALISM
OF SCHOOL SUPERINTENDENT, QUALITY OF PRIVATE
SCHOOLS, AND IMPORTANCE OF SCHOOL BOARD

Conflict Orientation and Attitude |Sonflict Jy,.. pediare | Conflict
Tolerant Resistant
Per cent who think expensive pri-
vate schools better than public
“.schools . . . . . ... .. f . 100 (6) &4 (9) 45 (11)
Per cent who think professional
qualifications are not most im- 36
i 3 o
portant for school superintendent 83 6) 7 (8) C(11)
Interviewer rating of respondent's
role on school board:
Very important . 3 6 1
Important . . . . . 2 3 5
‘Less important . , 2 1 2
Total . , . . 7 10 11

2 . .,
The interviewers rated each board member: in terms of his influ-
ence and involvement in board activity,

3 ) » _
The southern school board members were not rated on "influence."
The response to professionalism of school superintendents is not correlated
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Earlier we referred to the conflict-resistant group as people who
in effect reject "politics." Certainly it is hard to imagine anyone  sur-
viving in the world of local ‘politics believing that disagreements - are
only matters. of misunderstanding, or that decisions should be made on the
basis of public opinion polls. Rather we see the politician -as a skilled
broker . of conflicting interests who is constantly confronted with difficult
decisions:and frequently forced to create public support for an unpopular
‘decision. We would-also expect the political leader to be more tolerant of
such protest groups as the.éivil.rights»organizations, We would expect his
‘experience with such organizations to lead him to perceive them as effective
in reaching their goals and-as no more unreasonable than other political
actors. In other words, his experience should lead him to score toward
the liberal end of our race scale. We can test this hypothesis. It is
not difficult to divide our sample into those who are political profes-
sionals and those who are political amateurs. In general, there are only
three ways to become a school board member: having achieved status in
”civic~1eadershi§," being active in political party work, or being nominated
to represent a special interest groub such as organized labor. The inter-

viewers.coded each school board member into these categories.

Table XII.8 shows the number of conflict-tolerant and conflict-
resistant respondents whom we identified as having been appointed because
of activity in political party work. - The result is-again:a very strong cor-
relation, but it is exactly the opposite of the one described above. The
political amateurs are conflict tolerant. It is the political profes-

sionals who "reject politics."”

In Table XII.9 we show the parallel correlation, that the political

activists are racial conservatives. It is perhaps easy to understand why

with conflict orientation in the South, but conflict-tolerant southerners,
like the northerners, think private schools are better (67 per cent of

the tolerants versus 33 per cent of the 1ntermed1ates and O per cent of
the conflict-treétistant persons), '
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TABLE XII.8

POLITICAL ACTIVITY AND CONFLICT TOLERANCE
(Bay City and Lawndale. Excluded)

Backgrbun&ubf'SdhedllBoard Member

Conflict Tolerance Politically Politically

Active Inactive
Per cent conflict tolerance . . . 0 41
Per cent intermediate . . . . . . . 28 41
‘Per cent resistant , . . . . . . . 72 18
Total . , . . . . . . .. 100 100

(1D (17)

TABLE XII.9
POLITICAL ACTIVITY AND RACE LIBERALISM

Background of School Board Member

Race Liberalism Politically Politically
Active Inactive
Per cent race liberals . . . ... 23 55
N e e e e e e e e (13) (29)

the politically active board members should be racial conservatives.
Most have been associated with the party organization of an all-white
ward and may feel that their job on the board is to represeﬁt the anti-
Negro sentiment they observed there. They may, in the process of repre-

senting this sentiment, exaggerate it, but this is understandable. In
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addition, they may be of low socio-economic status and be more conserva-

tive for this reason.

On the other hand, it is harder to understand the other correlationmns,
Why should the politically experienced board member be constituency oriented?
It is almost taken for gfantéd"that a practicing politician in an American
city will be constituency oriented, but why is this? Even if he represents
‘a particular ward in the city council, there is considerable pressure on
him to put the welfare of the entire community uppermost. If he holds a
city-wide post, such as mayor or school board member, the,notion of a con-~
-stituency becomes somewhat meaningless. On many issues the community will
divide, making it impossible for the decision maker to merely "'give the
community the kind of school system the public wants," ta quote one of the

questions which make up this- scale.

It is-even more difficult to.understand why the pblitically active
school board members should feel that "if people really understood the
issues, there would be no disagreement over school policy." One rather
tentative explanation is that those political 1eadérs receive their first
experience, and are '"socialized,' in ward-based organizétions. Strong
neighbqfhood and‘ethnié'tiés may producé consensus within the neighborhood,
and this apparent consensus may be heightened by decisions being made, not
at this level, but on a city-wide basis. Thus the politician does not ini-
tially gain experience in the-actual negotiation of conflict. The ward-
based organization teaches the young politician, not that décisions are
difficult, but that the world is divided into "we" and "they" (and "they"
‘are wrong). There are few posts in government and the party which involve
city-wide reconciliation of differences, and the typical political school

board member has not served in any of -these,

Another possibility is that the political school board member is
-less secure about his status.than the nonpolitical board member. Most
nonpolitical board members hold high status in other spheres of the com-

munity--they have distinguished themselves in business or in other civic
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activity. For many of the politically sponsored board members, however,
appointment to the school board may be their first honor. They are not

in a position to take risks with their newly won prestige.

If we may continued speculating on this point, we.should observe
_that in the typical big-city political organization the primary motivation
for participation is not ideological commitment. The goal of the practicing
politician is to become. a "vote-getter"--someone with personal popularity.
Thus - pressure not to "offend” is very:great. There is a serious internal
contradiction in the demands made on political leaders. Onithe one hand,
.they are required to develop personal popularity; on the other, they are
-asked to be leaders., If they make decisions, they become '"too controver-
sial"™; if they do not make decisions, they are “ineffective.' . The nonpolit-
‘ical school board member, who has never had to took to public opinion for
his prestige, can mdre easily avoid this dilemma. . It is usually aséumed
that for the politician is popularity oriented during the early stages of
his career, and when he reaches high office he 'spends"™ this "political
eapital.’ ‘A few of the political board members are still on their way up
.(or think thgy are). For them, it is important to avoid the controver-
~slal decision. But even those school board members who have reached the
peak of their careers may have difficulty unlearning the popularity ori-
-entation which they have developed. Thus there are two reasons why these
men are conflict resistant. To put it simply, they dislike conflict be-
cause conflict threatenes to destroy their popularity. For to allow their
motivation to be more complex, they want simultaneously. to do that which
is right and that which is popular and therefore wish to believe that they
¢can .do this-~-that everything which is popular is alse right, and that there
is no reason for disagreement except misunderstanding:. Thus there is great

‘pressure on the politician to "search for simplicity.'.

Wilson (1962) points out that one.of the dangers of the "reform
clubs" in New York City, Chic¢ago, California, and elsewhere is that by in-

jecting ideology into electoral contests, they force the politician to
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follow more closely the wishes of his constituency. This is reasonable é
as far as it goes, but we are suggesting here that the "unreformed" city %
administration is also plagued with a constituency orientation. There

is no contradiction between Wilson's argument and the one presented here.
Accordlng to Wllson, the grass roots, issue- orlented "amateurs" force.can-
didates to take clear positions on issues. This often means that a candi-
date will only be elected if his views represent the congtituency; once

in office, he is bound by his campaign pledges to carry out the action
the public wants. On the other hand, the issueless election make it pos-
sible for the candidate to avoid committing himself and hence leaves him
free to bargain, to innovate, or simply to change his mind. However, the
reformers (we think) offset this to some extent by recruiting amateurs
who have not been soc1a11zed in ward politics and who are less constitu-
ency oriented. fSo the two factors tend to Balance each other out, and it

remains a question which is-usually more important.

Socio-economic Status and Liberalism

The other personal characteristic which correlates well with race
liberalism is socio-economic status. Of course, nearly all the board members
are managers; owners, or proféssionals; so-the rangé of socio-ecoromic status
is limited. In Table XII.1O the occupations of the board members have been
'coded into nine categories. They are listed roughly in order of prestige.
Business executives have been divided into three categories: very large
business includes owners or top managers of large firms who report per-
-sonal incomes of over $50,000; small business refers to low-level execu-
tives or owners of neighborhood businesses; large business is the category
between these two extremes, Lawyers-are divided into those who are part-
ners in firms specializing in corporation law and other high status legal
work; "lawyer' refers to all others. We have grouped persons in government
service with those who are employed by not-for-profit organizations (unions,
social welfare agencies). The professionals in the sample are primarily

physicians, dentists, or university faculty, High school teachers are
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considered in the residual category, along with white collar and blue
collar workers. Wives are ordinarily assigned their husbands' occupations,
In the second column is the percentage of each occupational group who are
race liberals. Categories have been combined where possible in percen-

taging.

TABLE XII.10

OCCUPATION OF SCHOOL BOARD MEMBERS AND RACE LIBERALISM

. Per Cent . Per Cent
Occupation N Number? ‘Race Politically
Liberal - tActive
Very large business . . . . . . 4 67 25
Large business . . . . . . . . 10 (9) : (12)
Corporation law . . . . . ., . . 10 71 ) 10 (10
"Professional c e e 14 33 (6) b4 (9)
Small business . . . . . ., . . - 9 0 (5) 62 (8).
Lawyers . . . . . . e e 12 : 40v(5) - 75 (8)
Not-for-profit employees : 5:} ’ .
‘White collar, ete. = A 1 38 25
Retired , . . . . . . . _1 (®) ®)
Total v e . . . . . . . ) . 69

Note: N's for percentages in parentheses exclude Negroes and
nonrespondents. - ‘

#Includes Negro board members.

Despite the usual small cases, the percentages show a consistent
pattern.  If we combine the three highest categories, we find that 69 per
cent of these persons are.liberal, compared with 29 per cent of the re-

mainder.4 The high status persons are also more likely to deny that

For the South, these percentages are 53 and 43 per cent, based on
fifteen and twenty-three cases.
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disagreement is merely a result of misunderstanding, supporting our hy-
_Pothesis that this question reflects one's sense of security in:dealing

with controversial issues.-

‘1t is iﬁpossible to sort out the various factors which are bperéting
in the sample of school board members. We have suggested some reasons why
politically aétive board- members should be more conservative, but it is
‘also true that the politicél men in.theAsample are of lower social status,
and this could be the main factor influencing their attitudes, The pat-
tern is especially ‘clear if we look at the social origiﬁs of the sc¢hool
" board mémbérs.' Neafiy all the nonpolitical school board members are from
middle élass.families, while the bulk of the political board members are
upwardly mobile, Father's-occubation is nearly éé goodvé pfedictor of
racial attitudes  as is>preéent occupation. -Table XII.1l indicates that
persons from low status backgrounds are more likely to be conservatives

‘and more likely to be politically active.5

TABLE XII.11

... POLITICAL ACTIVITY, RACE LIBERALISM, AND FATHER'S
OCCUPATION OF SCHOOL BOARD MEMBERS

Political Activity Business or |Small Business, Farm,

anc e 'Lib B Coll
and Race Liberalism |[Professional or White Gollar lue Collar

Per cent politically"

active . . . . . . 20 _ .. 31 60
‘Per cent liberal on
race . . . . ... . 60 v . 46 P 20
N ... ... (15) (13) (10)

Note: For three respondents, race. liberalism score was estimated
from interviewer ratings. '

5For the South, 52 per cent of the sons of businessmen and profes-
‘sionals are liberals, compared with: 38 per cent of the others. The asso-
ciation is stronger if we use father's education  as one measure of socio-
economic status: seven of the nine men whose fathers .attended college are

liberals, compared with only 41 per cent of the twenty-seven others.
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Thus we see that there are two mechanisms operating here which
might explain the race conservatism of professional politicians on school-
boards. On the one hand, they are drawn from low status occupations. On
the other, there are pressures on them which make them intolerant of con-
flict which might cause them to define the civil rights movement as illeg-
itimate. The choice between the two explanations depends in part upon
one's conception of the psychology of prejudice. If, following the work
of psychologists like Adorno, we believe race prejudice to be deeply im-
bedded and very resistant to change, the first explanation is the most
plausible--politicos are prejudiced, ‘and that's that. If on the other’
hand, we assume that racial attitudes are not deeply imbedded and are
subject to change (such a point of view appeafs in the wotrk of R. M.
Williams, 1964, and Hyman and Sheatsley, 1964).we might lean toward the
second explanation--that social pressures operate on politically active
board members which make it difficult for them to handle conflict and ‘
from which they retreat by becoming racial conservatives. Our own guess,
"and it is little more than a guess, is that these two alternatives are

both correct, but with the second possibly more important than the first.

School Board Recruitment and School Board Acquiescence

Thus- we see that there are two basic means of recruitment to the
school board. The politically sponsored candidate, who has earned his
board appointment through work for the party, is likely to be upwardly
mobile, a small businessman or neighborhood lawyer. If he is not himself
active in a ward organization, he may be a close personal friend of the
mayor or another leading politician. The bulk of the nonpolitical appointees
are businessmen who have developed reputations-as civi¢ leaders or at least
have been spotted by the civil leadership as "men with potential.'" These
men are usuaf&y corporation lawyers, owners of middle-sized businesses, or
second-rank executives, but in some cases owners of large corporatiomns (or
their wives) may show up on school boards. These two groups together ac-

count for over four-fifths of the white school board members. The remainder
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-are selected by formulas which require representation of specific interest

groups. In five cities~a labor representative serves on the board. In

Baltimore the three universities must be represented, and in several cities

'8 woman, preferably active in the PTA or the League of Women Voters, serves

on the board. In general, these "formula" appointees are relatively in-

‘active members-of the board, although there are exceptions. Some profes-

sions are surprisingly underrepresented. There is only one white minister

on a school board. Baltimore is the only city which has a-college profeS-Amh

sor on the board. And the bulk of the dentists and physicians are polit-

ical -appointees. . One reason why these occupations are underrepresented

is these persons-are not known to either the civié elites or the political

leadership, who aré the unofficial appointing bodies.

We saw earlier that two factors, the median liberalism score of

the board and whether the board was elected or appointed, were sufficient

“to produce the exact rank ordering 6f~acquiescence. .We can now simplify

our ‘analysis by attempting to produce factors which will correctly predict

‘the rank ordering of liberalism. In the preceding chapter we developed

-a complex flow chart pointing out the ways in which community character-

—

istics can influence the board action. We also noted that the flow chart

contained far  too many c¢ausal patterns for ‘analysis. However, we are now

'ready to simplify that flow chart in two ways: first, we can discard the

bottom half of the chart, dealing with the civil rights movement since we
have seen that the actual negotiation process has relatively little effect
on acquiescence. In addition, the original chart distinguished between
channels of recruitment of the decision makers: and channels of direct in-
fluence; but we can now ignore actual influence, for the bulk of the ex-
planation lies in character of the school board. Hence the new chart,
Figure XII.1, contains only four key elements; the four dotted lines which
feed into school board liberalism and which symbolize the process of re-
cruiting board members. We have also assumed that the Negro business and
political elite and the Negro community structure will ordinarily have
little effect on the recruitment procedures for the school board. The

chart is still complex but it is much simpler than it was.
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Race
Liberalism

0% 50% 100%

Per Cent of Board Members
Politically Active

Figure XIT.2.--Political Activity of Board Members
and Race Liberalism

Figure XII.2 correlates-the race ifberalism of the board with the

- percentage of board members who have beeﬁ active in local political parties.
The school board fails into three main groups: (1) Pittsburgh, Baltimore,
and St. Louis, where the number of political appointments is insignificant;
(2) Newark and Buffalo, where an overwhelming majority of the board are
politically active; and (3) Bay City, Lawndale, and San Francisco, where
the boards are evenly divided between political and nonmpolitical members.

In the nexﬁ chapter we will try to determine why these cities have these

recruitment procedures; for now we will only concern ourselves with their
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effect. The correlation between these three groups is perfect: the two
political boards are least liberal, the three nonpolitical boards most

liberal, and the other three fall in between.

The correlation of the proportion of political board appointments
with liberalism, and hence with acquiescence, .is .so high that there is no
systematic way to bring in otherféﬁriables. We'have explained nearly all
the variation, so other variables cannot be.expécted to help, However,
there are other explanatioﬁs‘which,must be considered. One is that the
- important factor operating'is:not political sponsorship, but socio-economic
status. This argument says that-political appointments are conservative
only because they are low status, and not because of their political in-
volvement. The rank order_cq:relation.df socio-economic status with liberalism,
‘shown in Figure XII.3, is lower than the correiaﬁion of political activity
with liberalism, but it is-still high enough to keep the situation ambig-
“uous. It seems very likely that each of these factors operates to make the
" board members more conservative. Whatever the exact mechanism operating,
the most conservative boards are those which have a "pure' pattern of po-
litical appointments, and the most liberal boards are those made up entirely

of high status nonpolitical persons.

Cohesion and Board Recruitment Patterns

‘The other major factor which seems to determine the level of acquies-
cense is the cohesiveness of the school board. Not surprisingly, one factor
which keeps a board from being cohesive is the heterogeneity of the back-
grounds. of its members. In particular, there is a good deal of tension be-

tween thée political and nonpblitical members of the board.

6It is worth the time to point out that the political party alle-
giance of these boards is not relevant. Many board members chose to keep
their polltlcal party identifications confidential; we can therefore only
estimate the differences between boards and have divided the boards into
four groups: Democratic, leaning Democratic, leaning Republicans, and
Republican (one board was not rated on this variable due to lack of infor-
mation). There is only a low correlation (.27) between these categories
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Figure XII.3.--School Board Socio-economic Status
: and Race Liberalism

As Figure XII.4 indicates, the most cohesive boards tend to be-
those which are neither purely political nor purely nonpolitical in make=-
up. The closer the board is to being exactly 50 per cent political, the
lower the level of cohesion. (If we ranked the cities by their distance

from the 50 per cent point, the correlation with cohesion would be an

impressive +.81.)

and the board's race libefalism. (Democratic boards are,slighﬁly more
liberal.) - However, we probably have not misclassified the cities badly

since there is a good correlation (.78) between party affiliation and
economic liberalism, A ‘ '
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Figure XII.4.--Political Activity of Board Members -
and Cohesion of Board

‘ ~ On one of the mixed political-nonpolitical boards this is because

of a sharp disagreement between politicos and reformers (Bay City). But
this is only one of the ways in which a 'mixed" board has difficulty. In
Lawndale we argued that the injection of partisan politics into beoard
activity led to conflict, but in addition there was conflict over a reform
issue (whether to hire an "outsider" or a 'local" as superintendent). In
"Lawndale, San Francisco, and Buffalo the selection procedure is a compromise
between appointing '’qualified" board members and paying political debts.

But in every case the attempt at this compromise contains the seeds of
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dissension. In San Francisco there is considerable internal conflict be-
tween high and low status board members. In Buffalo there is conflict in
a board which is ethnically diverse without any overriding loyalties to a
political party, And in Lawndale, there is some tension among even the
members of the majority coalition, at least in coﬁparison with the other
cities in the sample. The mixed appointment procéss also leads to dissen-
sion by restricting the number of highly skilied persons who can assume

leadership roles,

There are some interesting parallels oetween San Francisco and a
city mot in our sample, Chicago, which also nés armixed appointment process,
In both cities there is. -sharp dlsagreement Wthh tends to divide the higher ;
status nonpolitical appointments from the pOllthOS In both cases the re-
‘sult has been that the board has difficulty developing a consistent style
of action. No one member is universally réspected and hence there is no
clear leadership. With the boards both split near the middle, votes are
often close, and therefore every action tends to be preceded by long dis-
cussion as the "swing votes” take.their position. And in both cities the
superintendent has gradually taken over many of the board's functions and
consequently been accused of being autocratic. = As we pointed out in the
preceding chapter, superintendents do have difficulty working with school
boards, possibly because of their social background and the experience they
bring with them when they become superintendents in big city systems. How-
ever, the board can partly control the kind of relatlonshlp 1t has with the
vadmlnlstratlon, and ‘Pois (1964) has p01nted out in hlS case study of the
Chicago school board some of the reasons why Chicago has dlfflculty deallng
with its superlntendent (Pois had served on the board before writing the
monograph.) In both Chicago and San Francisco the presence of a "mixed"
board results from the city's being in a state of political trans1t10n. ‘
Chlcago is undergoing a gradual reform, and the presence of the high status
‘appointments on the board is the result of reforms in the app01ntment pro-

cess. However, the reforms were not completely successful so that some
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,of the board members are political appointees. San Francisco, on the
other hand, seems to be in a state of transition toward working class

‘politics, which may result in more political appointments in the:future. .

Board Organization and Cohesion

The boards which are most cohesive are also the ones with the most
pronounced hierarchical patterns. Pittsburgh has a clear "inner core' of
influential board members. This core leads discussion in private session

- in such a way that nearly all votes are unanimous.

The hierarchy seems to develop 'maturally' according to the interest
or ‘ability shown by the various board members. In contrast, the St. Louis
board members are almost forced into an informal hierarchical structure
because of the election campaigns. As 1ong as the founder of the citizens
comnittee which slated the members for election serves on the board (and
serves -as chief political adviser in the committee's electoral campaign)
the board members are almost forced to pay attention to him. For the same
reason the senior Negro member of the board must be respected, since he
is instrumental in obtaining the support of Negro voters. The result is
that despite considerable heterogeneity in background-and in attitudes,

the board functions as a tightly knit unit .on many issues.

In Newark the hierarchy is also present, but here it is deference

to the political party (and hence the mayor) which reduces tension.

_ Hierarchy does not explain the cohesiveness of the Baltimore board,
but in this case it may be that the majority members of the board are quite
homogeneous in -attitudes and background (they are two.university men, two

prominent lawyers, and a prominent newspaperwoman--all quite liberal in

racial matters).

At the other extreme, the two most egalitarian boards seem to be
Buffalo and Bay City, and these are.also the least cohesive. In both
cities this egalitarianism is in part caused by the competition for the

spotlight -among politically ambitious members; no one is willing to take
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a back seat, Each issue requires that an ad hoc leader put together a win-
ning coalition, and it is conceivable that each coalition could be differ-

ent. In Bay City every board member has ‘publicly disagreed with each of

the others on at least one issue.

The Effect of Size of Board

A rather surprising pattern-appears if we look:-at the number of
members on each board. The most cohesive (and the most acduiesCent) board,
Pittsburgh, is also the largest. The least cohesive (and the least acquies-
cent), Bay City, is tHe-smallest. The full rank ordering of cities by co-
hesion is given below:

Ranking by Cohesion

Number of
Members
High: ‘Pittsburgh . . ., . . . . . . . 15
o+ Newark ., . . 9
St. Louis. . 12
Baltimore .. . . . 9
Lawndale , . . . ., . . e 7
San Francisco , , . . . . . . 7
Buffalo . . . . . . ..., .. 7
Low: Bay City . . . . . . 5

r = +,93

FThe correlation is of impressive magnitude, - If the reader has the
-urge to dismiss the correlation as a statistical freak, we should add that
'in our parallel study of seven southern school boards, the two sméllest
boards had five members; these two were the least acquiescent boards and

most torn by community controversy.

Regrettably, there is. a trivial argument which might explain this
finding. One way in which a school board is "reformed" is by adding new
members. This has happened to three of the seven southern boards and to
one of the northern boards (Buffalo) in the past decade; there may be other

cases which we do not know of; Thus reform boards should be larger than

political"™ ones.
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Nevertheless, there may Well be a relationship between size and
cohesion independent of this. The school board is in effect a nonpartisan
legislative body. Suppose that an issue came up which would normally di-
vide a school board very closely. Suppose that 55 per cent of all school
board members voted yes and 45 per cent voﬁed no on this issue. If we then
constitute a five member board by selecting persons randomly from the popu-
latioﬁ of school board members, we would find that 61 per cent of the time
 the board would split 3-2 on this issue, while a fifteen member board would
split 8-7conly 36 per cent of the time, Or to put it another way--if one
member were absent (again chosen randomly), the chance of a tie vote in
"the five member board would be .37, but only .19 in the larger board. - (The
absence of two members would reverse the outcome of the vote one-fifth of

the time in the small board, and only one-tenth of the time in the larger
board.) On issues which ordinarily do not divide the board this closely,
the differences are even greater. For example, if we took an issue on
which board members normally split 65-35 per cent, the chance of a single
absence creating a tie in a fifteen member board is 1l per cent; in a five

member board it is 31 per cent.

Under these conditions, it is much more difficult for the small
board to develop a hierarchical structure., . An uninterested board member
caﬁnot simply stay away from meetings. If he does, he will be pressured
by the two board members who need his wvote. This also forces everyone to
‘vote cautiously, His vote is often crucial. With more intense concern at-
tached to each vote, stable voting factions are liable to break down. This,
coupled with the intimacy of the small board, makes an opportunity for bad

feeling to emerge.

The other characteristic of a small board is that it has a smaller
pool of leadership to draw upon. This means that it may be difficult to
develop specialists in various fields-and may make it difficult for the

board to select a president who is respected by other members.
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The Negro Board Member -

So far, we have dlscussed several Ways in Wthh dlfferent app01nt-
ment procedures can affect the way the board handles the 1ntegrat10n issue.
However, we have not yet considered the way in which different styles of

selectlon affect the type of Negro members the board- wlll have.

. The Negro board members are recruited in several different ways.
Some of them are political appointees, As political appointees thej differ
from the white board members in that they hold positions of considerable
prominence compared with other Negro politicians; they are likely .to be
young men ''on their way up." AlternatiVely;ftheyrmay:béﬁdrawﬁtfrom'the_Negro
civi¢ elite--on the recommendations. of the top Negro leadership. In a few

cases they may be PTA leaders.

Judging from the experience of St. Louis, Pittsburgh, and Newark,
the‘”right kind" of Negro board member can help his board avoid severe con-
flict over integration. In all three of these cities the Negro board mem-
ber was respected by other board members but also held a position of influ-
ence within the Negro community. Thus he could serve as an intermediary
who could convince ather board members that the demands being made by the
civil rights groups were supported by the Negro elite. By endorsing their
demands, Wlthout himself belng identified as a civil rights specialist, he
could give the demands 1eg1t1macy In addition, he could carry influence
back to the Negro community. For example, the opposition of Hicks and Hurt
‘was probably important in stopping the St. Louis- school boycott. However,
even under ideal conditions the Negro board member is in a position of con-
s1derab1e role conflict which makes it difficult to play this role as an
intermediary. On the one hand, he must represent the Negro community and
hence must strongly support civil rights demands. On the other, he is (in
~four of the cites) the first of his race tovserve on the school board.7

Thus they must prove themselves to the white community by disassociating

Hicks: (St. Louis) and Clendon. (Lawndale) were the first Negroes
ever elected to'a city-wide post in their cities.
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themselves. from their role .as a Negro and playing instead the role of

school board memberrwith no regard to race. This role strain has had
different effects on different school board members. It is, of course,

most- acute if the Negro board appointee is in one way or another dependent
upon the person who arranged his appointment. Conversely, the Negro board
member can resist the pressure to disassociate himself from the civil rights
movement most easily if he holds high status in the Negro community and is
.independent of white influenées. So we see the peculiar contradiction--

the seemingly safe move of appointing a Negro who '"will not cause trouble”

in the long run only leads to difficulty.

-Election Versus Appointment of Board Members

There is-an old saw that the best method of electing school board
members is the one you don't have right now.. Like many popular sayings,
this one does not seem to hold true. The majority of the school board
members interviewed preferred the method by which they were selected.
Only two of fifteen elected board members think appointed boards do-a
better job and only seven of twenty-eight appointed board members prefer

elected boards (six of the seven are in either Newark or Buffalo).

It seems. obvious that there is no simple answer to this question.
- It is very likely that research will show that appointed boards do certain
- kinds of things, elected boards others, and the choice between the two will
depend upon the values .of ;he observer. In studying integration we have
collected data on only one aspect of board behavior. We should first note
that only one city, Bay City has a history of contested elections for
school board. Lawndale.and St. Louis have.at one time or another seen
board members nominated who ran without opposition. In particular, we
must consider St..Louis as having an appointed board duting the time peried
of our study since the last two elections were virtually uncontested. These

leave us only two elected boards, unfortunately.8 However, the following

8Actually, our sample is unrepresentative in this respect; most
northern big city bdards are elected.
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similarities between these two elected boards are.striking: they are the
two least acquiescent boards in the sample.- -In both, racial integration
became an election issue. Both' have low levels of consensus. And both

have politically active members. These are all factors which ‘are associ-~
.ated with low acquiescence and extended debate, In fact, a rereading of

the stories will indicate that these two cities probably had the highest

level of controversy.

“

There are several obvious reéasons. why'thls shotild be so. The
elected board rewards the politically ambitious.with exposure and inhibits
the high status candidate for the same reason. Oncé in office, the elected
board member must be w1111ng to risk a segregatlonlst candidate running
against him, as happened in both Bay City and Lawndale. The election cam=-
paigns maintain a higher level of public. interest in board activity and
reduce the social distance which insulates boards like.Pittsburgh and enables
-them to take "unpopular' steps. The Bay City and St. Louis system is par-
ticularly cruel; the board members run at large and those getting the largest
vote are elected, This means that the incumbents are running against each

other, although they must work together both before and  (hopefully) after
the election,

On the other hand, we can point out that some of the appointed boards
rare-low in cohesion and acquiescence, so that an appointed board is no guar-

‘antee of racial peace.

Finally, what can we say about St. Louis? Here is an elected board
which has high cohésion and was able to acquiesce in the civil rights move-
ment. This may be evidence that an elected board ¢an handle civil rights
issues just as an appointed board can. However, it must be remembered that
the St. Louis board would have been reformed earlier than it was if Mayor
Tucker had had the power of appointment when he was first elected. Second,
the reformed school- board has only been in office less than five years.

It is difficult to predict what will happen in the future when the spirit

of reform had dled and the voters get bored (if they do) with uncontested
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elections. Finally, we should note that the St. Louis board operates as
it does only because the civil elite of the city invested considerable

amounts of money in winning the two crucial elections.

Methods of Board Appointment

The remaining five boards are-all appointed--four of the:five by
the mayor and the f£ifth, Pittsburgh, by the judges of the Court of Common
‘Pleas., '

‘In Newark 'and Buffalo the mayor is able to recruit most of the
-board members from the ranks of his active supporters-.and friends. The
school board positions-are highly desirable, so that there is considerable
competition for these appointments. In both cities a pattern.of ethnic
~assignment of seats reduces the competition for each post somewhat, since
only Jews need harangue the mayor when a Jewish seat comes up, ete. . In
three ¢ases that we know of, the candidate in effect waged a campaign to
get the appointment. In at least two other cases the appointment was made
‘to-a close personal friend or a relative of the mayor or another top leader
.in the party. The appointees tend to be young. Of the eight persons whose
.ages we know in these two cities, the median age at appointment was . only
forty-four. In contrast, Pittsburgh-now has a -median ‘dge of :sixty. ..

It is unlikely that any were younger -than forty-three when first appointed.

In San Francisco-and Baltimore the same formal procedure of appoint-
ments by the mayor results in quitédifferent groups of board members. In
Baltimore there is no uniform techmnique for recruitment. Three of the Bal-
timore board membersrmust be representatives of the three universities;
“apparently two.of these three board members were located by people who serve
on the boards of trustees. .(Board President Eli Frank serves on the Johns
Hopkins University board. The .chairman of the University of Maryland Board
of Regents is-a member of the Greater Baltimore Committee.) Otherwise the
Baltimore board members tend to be recruited in a variety of ways. The
two key members of the present board were recruited by other board members,

so that there is-a pattern of continuity, at least among the high status

appointments.
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Two of the key board members were ‘recruited by-a board president.
Since the board presidents tend. to be members.of the Baltimore civic elite,

we can conclude that the elite exert an important influence on board re-

cruitment,

In San Francisco several board members stated they had helped to
locate candidates for the board. Some of the-appointments come from key
members of the civié elite. Others come from close advisors.of the mayor.

The result is to produce the most heterogeneous board in our sample,

The :Pittsburgh technique of having board members selected by a
panel of judges should operate somewhat differently from the mayor-appoint-
ment system, Since judges serve for life, changes in the mayor's office will
héve no appreciable effect on the appointment process-the newly elected
mayor cannot punish his enemies or reward his friends until he has control
over the judges, In addition, the judges will be less sensitive to pressure
than the mayor, since there are fewer people who can perform important fa-
vors for a tenured judge. This does not guarantee that the board will be

~nonpolitical, of course. If all the judges -are members. of the local polit-
ical party and the party is well disciplined, then the judges might choose
to appoint only candidates recommended by the party. .Or the judges might
engage in .log rolling, with each faction of judges having the fight to make
a certain fraction of the appointments. However, thisrequires ¢lose commu-
nication and negotiation among the judges. In the event of disagreement,
_the judges might easily succumb to pressure from the. civic &lite to name

high status persons.

In practice, the judges consult with incumbent board members for
‘Tecommendations so that at. least a part of the board.can be considered to
be self-perpetuating, Those appdintees who have -earned the respect of
other board members are -able to recommend other board appointments. The
result is that Pittsburgh, like Baltimore, has-a self-sereening process
which tends to select new board members by the same criterion which board

members use to evaluate each other. Thus both boards should be quite -stable

in political style.-



=257~

:It is clear from this discussion that the formal ‘appointment pro-
cedures in these five cities do not vary enough to explain the great dif-
ference in the informal recruitment process and the composition of the
boards. Similarly, the three elected cities do not differ very much .in-
the electoral apparatus. The explanation for the differences in the school
boards must now be traced back one more step into the political, economic,
and social structure of the city. This is the task we will attempt in the

next chapter.

Summary

The behavior of the school board in handling the school integra-
tion issue is largely dependent upon the process of recruitment.to the
board. Among the eight cities studied, we have found that the procedure
for selection of board members operates in two important ways to determine
the degree of -acquiescence to school integration demands. The recruitment
processes vary considerably. One of the most important ways in which they
vary is iﬁ their tendency to recruit either political professionals or
higher status political amateurs, often loosely associated with the civic

elite.

The political professionals have more conservative attitudes on
race than the political amateurs. This may be because of their social
backgrounds, but in addition, their disapproval of the civil rights move-
ment seems to fit with-a constellation of values which indicate that the
-professional politician on the school board is less willing to participate

in decision making under conditions of conflict.

The proportion of politically appointed board members is a good
predictor of the liberalism of the school board, as measured by attitude
questionnaires administered to school board members. Liberalism, in turn,

is correlated with the level of acquiescence of the school system.

The other factor which seems to be independently correlated with

acquiescence is the degree of cohesion of the school board members as a
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-social group, cohesive boards being more acquiescent. Highly cohesive
boards tend to be made up entirely of political professionals.or entirely
of nonpolitical members, to have.a hierarchical internal structure, and to

be large in size,



CHAPTER XIII -

COMMUNITY CHARACTERISTICS AND PATTERNS

OF SCHOOL BOARD RECRUITMENT

“In the preceding chapter we isolated three factors which selem to
explain the acquiescence of the school board to the civil rights movement's
demands. These are the number of political professionals on the board, the
socio-economic status of the school board menbers, and the cohesion of the
board. .-All seem to be a function of -the procedure used to recruit school
board members. By this we do not mean the formal procedure, although electing
rather than appointing the school board has-an important effect. But mainly
we will focus upon the informal influence exerted by different sectors of’

the community on the recruitment process.

Interest groups and others can influence board app01ntments by
prop051ng ¢andidates . or by screenlng potential candldates before they are:‘
nominated (or app01nted) But the process of 1nf1uen01ng board selection
is not, and need not be, even this formal Rather, we think Ehat the
app01nt1ng or nomlnatlng body develops over the years a mental plcture ot
what a school board appointment should be like. In one city it may be con-
sidered "enly fair' that a prospective candidate should demonstrate political

loyalty; in another any such appointment might be considered "tainted."

" In soﬁe cities this imagevof the ideal board ﬁember is clear; in
others it is fuzzy. In Newark, Baltimore; St.. LOUlS, and Plttsburgh almost
all the board members. might fit a single set of criteria: "'proper ethnic
and polltlcal assoc1atrpn. in Newark; 'intellectualism' in Baltimore; Yhard
working and capable" in ét}‘Léuié‘and Pittsburgh. 1In the other four cities
the picture is not so simple. The Lawndale board contains politieal leaders,
civi¢ leaders, persons active in voluntary organizations, and: reformers.

:Certainly no single image will fit board members DelUrioste and Ladar in San

Francisco, or Goodyear and Parlato in Buffalo. And the complex set of
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reasons which motivate residents of Bay City to run for the board, or to
vote for particular candidates, almost defy description, The result of
these unclear or contradictory job descriptions is to produce boards which

‘are heterogeneous; this in turn leads to lower cohesion and thus makes the

board less acquiescent.

But let us ignore for the moment the clarity of the "recruitment
image' and concentrate on how the image differs from city to city., There
is a strong negative correlation between the. number of high status-appoint-
ments to the board and the number of political appointees (-.70). This
suggests that the basic difference between cities is a single dimension;
either the board is made up of politicos, or it is made up of persons repre-
senting the civic elite. The nominee to the school board must have some
sort of qualifying credentials,'and.the most common are achievement in

politics or achievement in civic affairs--service on citizens committees
and in the fund-raising campaigns which Rossi has called "nondestructive
potlatches.' There are other klnds of credentlals-—personal wealth, special
skills. (in education, real estate, financing, architecture), achlevement in
grass- roots organlzatlons like the PTA, or the ability to represent major
1nterest groups such as labor unioms, But these types of appointments-are

in the mlnorlty. The main choice is between civic and political activity,

This suggests that the appropriate model for studying school board
‘recruitment is one of conflict between the two most powerful groups in the
city, the political party and the civic leadership. This is not usually a
visible conflict, and we doubt that very many people in these cities recog-
nize this; but in fact this is. 31mp1y a continuation of the pressures which
divided these two groups over fifty years ago, when the industrial cities of
the North developed profe851ona1 p011t1c1ans who could use ethnic and class

conflict as a resource to compete w1th Yankee money.

- In Figure XIII,1 we have located cities on this dimension by com-
‘paring for each board the number of board members who are political appointees

with the number who have high occupational status--businessmen from large
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firms, corporation lawyers, or other professionals, Since even the most
elitist board will reserve some seats for PTA or union representatives and
the like, and the most political board may have members who hold these oc-
cupations, we cannot expect any board to be made up entirely of high status
.or entirely of low status persons. For this reason we have drawn a dashed
line indicating the possible range, from. 85 per-éent high status down to
only 20 per cent, as we-move from completely‘nonﬁolitical boards to com-

‘pletely political ones.l

Reading from upber 1efﬁ"to 1ower right in Figure XIII.l; we have
a ranking of cities aecording to the power of the civic élite ovefvappoint~
ments, relative to thévbower held by the political organizations. In this
ranking we have tiéé the first two cities (Baltimore and Pittsburgh). We

shall call this new ranking simply "recruitment source.’

‘It is our impression that this ranking of the power of the civic
elite relative to the political leadership in school board nominations is
very nearly the same ranking that one would produce considering all other
areas of civic decision making as well. In the three top cities--Pittsburgh,

Baltimore, and St. Louis--there are formal organizations in which the business

1The exact shape of this line is hard to determine. We assume a
slight negative curvature on the basis of two assumptions: (1) There is
-a floor of 20 per cent high status appointments which no board will fall
below. (2) There is a ''take-off' effect, in that once a board is complete-
ly controlled by nonpolitical persons, it will be easier to recruit persons
-of very high status. There is also'a ceiling effect--no board can be 100
per cent high status because of the need to represent PTA or union offi-
cials.

We might-also assume a simple double-saturation curve of this
form: ' ' ' ’ ‘

Our ranking of cities would be the same, however.
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elite are active, take stands on various issues, and do actual promotional
work for various programs. All three organizations have been quite in-

. volved in urban renewal programs in the downtown areas 6f their cities.

The organization in Baltimore has promoted the expansion of the local air-
port for use by jets,-has'givén support to the art museum and the opera,

has supported open occupancy legislation, and is in the process of organizing
a broad program of compensatofy education. (The reader will recall that

the Greater Baltimore Association supports Baltimore Neighborhoods, Inc.,

whose executive director was one of the plaintiffs in the school integration
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-issue.) The civic elite in this city participate as members'of boards and
-commissions of the city government. An illuminating comment was made by a
man who served as president of the school board during a crisis period, who
‘was quickly.shifted to the urban renewal commission when that became con-
troversial, and who is-a top executive of a large downtown depattment store.
When asked, as-all our respondents were, how often he talked to the mayor,
he responded, '"Very rarely more than once.a day." There was not such a
c¢lose relationship between the mayor - and the business-elite in any other
city we studied. In Pittsburgh the formal organization was consciously
committed to problems on-at least a metropolitan sc¢ale and probably even
“larger, but the organization was also quite effective locally, especially

in the urban renewal program.

In San Francisco'and Lawndale . (ranks 4 -and 5 in Table XIII.1) the
economic elite were quite active in civic affairs, In San Francisco there
-were -a number of formal organizations-such as those in Pittsburgh, Balti-
more, and St. Louis, but not ‘one .of these organizations could claim to speak
for the majority of the business elite. On some issues, these organizations
took different sides-and opposed one another. The business elite in these
.cities-are-also quite active -as individuals apart from the organizations;"
in fact, individual participation may be more important than organized par-
ticipation. As individuals they also become more direct1y involved in open
‘support of candidates for political office and may themselves run for polit-
ical pffice. These are the_only cities in our sample where it is not at all
unusual for ‘a quite prosperous-and prominent businessman to run for local
office. In Laﬁndale, the business elite is-active in three distinct ways.
One‘group is-quite conservative in ideology and works for the maintenance
of conservative control over the local Republican party. (This is the
group that waé.closest to the school board.) The interests represenﬁed
By_this group are those of a number of local industries with regional mar-
kets, including Waréhousing; small manufacturing, food processing, and the
local newspaper. - A second group is one which is identified with a major

national corporation which has the executive offices of all its branches in
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-Lawndale. Besides the.executives from this company,. there are many;younger
professional péoplevinvolved;»IPOlitically:these-péopleeafeviﬁvolvéd,in both
the liberal wing of the Republican party and in the Democratic party. The
third grouping.is composed.of the hotel, motel, bank, and financial inter-
.ests and is mainly concerned with booster activities to promote the city.
They become involved with Projects such as bringing professional football
and baseball. teams to the city, promoting the airport, and developing local
transportation. This group cuts across the other two. While the partici-
‘pation of the economic elite in these two cities is-quite high, the conflict

‘and competition within the economic elite itself often curtails their in-

fluence‘_

Newark, Buffalo, and Bay City all represent similar patterns. The
economic elite-are only slightly involved with civic affairs. In Newark
there is minimal involvement which was forced by civil rights groups.: A
~committee was informed to help to both overcome discriminatory hiring and
to form an education program-so.that Negroes would be prepared for avail-
-able jobs,. Other than this program, there has been almost no involvement
of the economi_cﬂelit-e.2 The other two cities show almost no signs of in-

volvement of the business elite in civic affairs,

These different types of participation of the economic elites in
these . cities were qhite clear. But it is of course harder to say how much
" "Minfluence" they wielded. We must speak only of fairly open influence,
not of secret contributions to campaigns-and- attached promises, not of
particularistic intervention'for'special tfeatment,‘not of quiet threats
.ﬁo leave the comminity and disrupt the economy. This type of influence
. was not ‘uncovered in any of the studies which we have reviewed, though,
and there is room for broad doubt whether such conspiratorial activity is
of major importance. Even if this type of influence is important, it would

be difficult to say that it is more important than open influence. We do

2The Newark -Urban Rénewal,Program~operated in a virtual pbwer
‘vacuum for years before the businessmen became involved (see Kaplan, 1963).
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know that open influence is important since we have a record of its effects.
This, however, leads us to'a more difficult and perhaps more central problem.
The‘way we have devised the rankings of the cities on the influence of the
economic elite contains a certain bias. We have started from specific
issues (reported to be the most . important issues in the city in the past

few years), and we have gone from the issues to»those who are influential

in the decisions involved. 1In doing this we probably have encountered a
bias toward new programs which have gotten underway and thus toward people
who have been influential toward bringing aboutichange or: at. least. in:directing
the course which inevitable change would take, and the activists. We may

‘be missing the business elite who are influential in maintaining the status
quo. It is then possible that this ranking is not one which shows the eco-
nomic elite who are most influential at the top. but rather one which shows
the least influential civié elite resistant to change at the top. Given

the near total representation of the major business institutions in -Pitts-

burgh, Baltimore, and St. Louis, this seems a highly improbable interpreta-

tion of these findings.

In summary, we would rank the cities in terms of general participa-
tion of the civi¢ elite in community decision making in approximately the
same order that they are ranked with regard to school board recruitment,
except that we do not believe the leaders in San Francisco to be as active
as those in Lawndale. It seems likely that our analysis can be generalized
to other community decisions; school board recruitment is similar to other
community decisions. Thus we think that two characteristics of the acquies-

"cent board--having high status members and being "out of politics"--result

from the presence of a powerful civic elite.

The thifd factor which correlates with the acquiescence of the
school anrd is the level of cohesion of the board. In Figure XIII.2 we
have plotted recruitment source against the cochesion of the board. (The
plot is of course similar to the plot of cohesion against political ac=
'tivity in Chapter XII.) 1In Figure XIII.2 we seem to have developed a "map"

which places similar boards near each other. The three boards in the upper
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left are the three in which we found powerful civic elites, and which have
‘the fewest political»professionals--Pittsburgh, Baltimore, and St. Louis.

- The two West Coast boards--San Francisco.and Lawndale--tend: to fall in

-the upper right. It is hard to imagine a school Board in the extreme upper
right. This would require that it be made up of very high status personé
who strongly disliked each other. In the lower right we have Bay City and
Buffalo. It is hard to say whether these two éities should Be‘considered
similar or not. The Bay City board is elected, and-it is hard to guess what
sort of school board the city‘would‘have if it were éppointed. Howévér,

the two cities do have similérly chaotic political systems, whichlsuggesfs

that under the same system of board selection their boards might not differ
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too much. . Finally, in the lower right we have Newark, resembling Buffalo

in its politicalness, but similar to Pittsburgh in its.cohesion.

-One.can find these same similarities in.Figure XIII.1.(which corre-
.lates. status and political-activity), with San.Francisco and Lawndale near
each other and Buffalo lying between Newark and Bay City. -As we shall see,
there is reason to believe that this similarity is not accidental. . In
-order to make the relationship between Figures.XIII,1 and XIII.2, we will
present the "map' ‘shown in Figure XIII.2 as-a four-cell typology.in Figure
XIIL.3., The two dimensions of the figure are level of elite involvement
-‘and level of organization of the recruitment process. Cell A, the cities
dominated by "civic elite' recruitment style.and witﬁ'high levels . of co-
hesion, are the cities we refer to-as "balance of power' cities.. In this
case, the balance of power is between the political parties, which are
tightly structured and-wield considerable influence in the day-to-day poli-
tics of the city, and the civic elite, who are organized and possess enough
‘countervailing power to capture the school board, to play a major role in
city decision making, and, on occasion, to elect a mayor. While we have
chosen to look at this as-a.conflict situation, another observer might say
that -a division 6f iabor ﬁas been égreed upon between the parties and the
-elites in these cities. In Figure XIII.1 we find all three of these cities
-at the upper left, with boards made up of high status nonpolitical persons,

In Figure XIII.2 they again appear:together-as high-status cohesive boards.

Reading down the fifst‘column, Cell C is the "machine'" city. Newark
‘clearly falls in this cell, and during certain periods Buffalo might fall
here as well, In the machine. city, the school board is controlled by the
working class-and ethnic-based political party, Here there is-also-a con-
flict, or division of labor, between the elites and the party, except that
the -elites are too weak to compete with the party; the elites have withdrawn
from city decision making. In Figure.XIII.l the board is located at the lower
‘right, being made up almost entirely of low status political appointees. The
right hand column contains the cities where power is more diffuse, In Cell D

the civic elite has withdrawn from municipal decision making; but in addition,
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the political parties are very weak., The result is that politics is. domi-
nated by class and ethnic considerations, just as in the machine city, but
politics -are highly disorganized. Thus both cities have unclear images of
the "proper"_type of board member. With neither strong parties nor a strong
elite dominating the .selection of school board members, there is no c¢lear
‘criterion for board selection. The result is that these boards appear in
Figure XIII.1l toward the lower center of the cha;t. Some of the board mem-
bers -are political, but some.are not; and even the nonpolitical members tend
to havevlow‘status. One does not need. clearance from the elite or the party
to serve'on the board, and the result is that in principle aimost any resident
"of the city would have a reasonable chance of selection. There are-probably
very few places in the country where important political offices are "up for
grabs" in quite this way. Iﬁ.is hardly surprising that these Boards~shou1d

have low cohesion.

-Degree of Organization of Local

_ Politics
Highly Organized -Disorganized
SRT S A B
Balance of Power ' ‘Middle Glass
Cities : Cities
High ‘Pittsburgh ~San Francisco
‘Baltimore Lawndale
St. Louis
‘Power of
Civig
'Eliteij;A c D
Low Machine Cities Working Class Cities
Newark -Bay City
Buffalo

Figure XIII.3.--A Typology of School Board Recruitment
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Cell B in Figure XIII,3 remains--'"middle class.' Both are westérn
cities, cities which are younger and which have larger Protestant popula-
. tions. The result is that neither city has the sharp bifurcation between
the civic and political spheres. In both cities we find high status Pro-
testants campaigning for elective office, Both cities grew up in a reform
era, so that nonpartisanship resulted in the weakening of political parties.
Since individual members of the business elite are directly involved-in
‘polities, it is possible--indeed mnecessary--for them to take ideological
positions-which prevent the elites from pulling together to form-a unified
interest group. Liberal businessmen are active in this organization, con-
servatives in another. The result is that while high status persons tend
to dominate city decision making and £ill a number of positions on the school
board, board members are iecrgited in different ways-and the board remains
heterogeneous and not a cohesive group. In Figure XIIIL.1 both these cities
-appear in the upper center of the graph; while one-half of the board members
.are political appointees, the board contains.a large number of high status
.appointments. In Bay City'the percentage of board members whb‘are high
status; plus thévﬁercentage who are-politicai,.should sum to less than 100
per cent of the board; in the middle.class cities the high status appoint-
ments might themselves be politicai, and hence this sum would come to 1OO
pef cent or more. TheseAtwo cities»are-prbbably representaﬁive of a large
number of American cities; particularly small cities-and cities in the South,
where there is no c¢lear distinction between the politician'and the civic

leader.3

‘ In summary, we see that the only way a school board can be cohesive
is. for appointments to be made with'a consistent and clear image of the
ideal board member in mind, and this c¢an only occur if.the school board is
dominated by a strong pblitical party or by é strong civic elite, If these

groups -are weak, the result will be that the board can be either high or

In fact, these two cities resemble in some wayé the two small
- southern cities described by Agger, Goldrich, and Swanson (1964).
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low status, but it'will be heterogeneous-and will have high internal con-
flict. Buffalo is the most problematic-city in the typology. . It probably
varies, from one time period to another, between being disorganized working
¢lass-and being.a machine city, The other board which comes close to
crossing the line between two cells in Baltimore, which has a high status
_board. but ‘with some-political appointments. .The result is that it is near
‘San Francisco in both Figure XIII.1 and Figure XIII.2 an& is the least co-

hesive of the three "balance of power' boards.

There are-several assumptions implicit in the fact that these two
typologies work out this way. We'shall discover some. of these as we begin

‘to investigate the factors which cause.cities to fall into different cells.

Recruitment Source

A What ‘are the condltlons which enable the civie ellte to retaln (or
recover) their influence in city- dec151on making? There are two general
-pOSSlbllltleS One is that - the c1ty has-a population which is sympathetic

Moood government " The obv1ous test of this is to examine the socio-

-economic status of the- populatlon Six indicators of socio-economic |
status--medlan 1ncome,-percentage of families. earning uhder'$5,000 per
year, percentage making over $10 OOO per -year, median-: educetion,vpercen—
tage.of adults with at least some. college, and _percentage in white collar
‘employment--were used to rank the cities- and the rankings averaged. The
resulting" correlation with the recruitment source of the board was -.11,
indicating a very slight tendency for the low status. cities to have "civic"

Boards. The cerrelation is.in the wrong direction and of trivial magnitude,

. Another poss1b111ty is. that- the cities W1th large manufacturing
plants would develop-a more . powerful civic elite and thus be better able
'to control the school beard: appointments. The-assumptlon is that -the con-
-centration-of economic power into large units, as in large manufacturing
plants, concentrates cons1derab1e resources in a small number of men, who

-¢an build an organization of civic-élites. and make demands on the peolitical
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system. - On the other hand, if economic xesources are diffusely headed by
many owners of small plants, or service industries, such a concentration
and organization of economic power will be less likely, Mills and Ulmer
"(1946) make essentially this assumption when they argue that cities with
large manufacturing plants provide a low level of services to their resi-
dents. They assume that this concentration of power will be used for

selfish purposes by the manufacturers. Their finding is disputed by Fow-
ler (1958), who argues that thlS concentratlon of power will be used

unselflshly and that c1t1es w1th 1arge 1ndustry in fact provide higher

levels of services.

With these‘arguments in miﬁd, we conétructed é»centralization index
by cembining the pertentage of the labor force in manufacturing with the
average size of manufacturing firm (this is essentially the procedures
used by Mills and Ulmer,  and. Fowler).:.  This .index places the heavy industry
cities of Buffalo, Newark, St, Louis, and: Pittsburgh above the less indus-
trial cities, Baltimore, Lawndale, San Francisco, and Bay City. Howevet,
this correlation with recruitment source is also in the wrong direction and
of insignificant magnitude. Centralized (i.e., industrial) cities are

"slightly less likely to have "civic¢" boards (r = -.26).

Our respondents spoke -a good deal about the problems created by the
flight of the civic elite to the suburbs. This turns out to be a very
good predictor of elite control. The index we have used to measure the
suburbanization of the civic¢ elite is taken from Census data: it is the
percentage of the total population living in the city divided by the per-
centage of the metropolitan area's families earning over $25,000 who live
in'theicity. The index would be 0 if all income units of over $25,000 were
in the central ¢ity; it would be 1.00 if high income families were no more
or less suburbanized than thé total population; and it would go to infinity
if none lived in the city. There are two reasons why this measure recom-
mends itself. First, it is not affected by the total suburbanization of
the city. Thus it.isolates elite suburbanization from general suburbani-

zation. - (This also means that we can compare our two satellite:cities to
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‘the six central cities. Elite "suburbanization" will be high if high in-

come families avoided these satellites.)  Second, the index is independent
of the size of the elite population, thus separating suburbanization from

‘this factor. The suburbanization scores of the eight cities are given in

Table XIII,1.

TABLE XIII.1

- SUBURBANIZATION OF ECONOMIC:ELITE

City Per-?ent‘of‘?opu- -?ef'ggnt ?f | éuburban%zation
: lation in City Elites in City | of Elites
Newark . . . . 23 4 | 5.9
Bay City . . . | - 26 8 3.2
St. Louis . . 36 14 2.6
-Lawndale .. _ 14 , --10 S 1.4
'Buffalo . e 41 31 1.3
San Francisco. 26 21 V 1.2
Baltimore .. . 54 o 49 1.1
Pittsburgh . ., - | »24 ' | 29 . 0.83

As Figure XIII.4 indicates, there is a-correlation of -.75 between
-suburbanization of the economic elite.and recruitment source. The cities
with the longest tradition of high status-appointments to the school board
‘are the ones where the economic elite.are least suburbanized, There are
two exceptions to the rank ordering--St. Louis, which Has a more "civic!

board than would be expected, and Buffalo, where the board is more politi-

.cal,

It could be argued that suburbanization is caused by loss of power,

rather than the other way around, High income families stay in the city
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if they have a paternalistic attachment to it. ‘ They move out if they

" lose this power, The argument is not particularly plausible on its face.
In addition, a glance at Table XIII.2 suggests that there are more rea-
sonable explanations. The cities which have retéined their economic
elites tend to fall into two groups-—thoée which are not heaﬁily subur-
banized in<genera1 (Baltimore and Buffalo compared to Bay City and St.
Louis) and those where special problems of geography make living out of
the central city more inconvenient (Pittsburgh and San Francisco). There
is also a tendency for cities which have retained their elites to have
the lowest population density . in persons per square mile. (Although

the young suburb of Lawndale is lowest on this scéle, Pittsburgh and

and Baltimore are second and third, respectively.)
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If suburbanization is the best predictor of the influence of the
civic elite, we must reconceptualize this whole question of elite influence.
The bulk of the literature, including Mills and Ulmer (1946), Fowler (1958),
and Hunter (1953) and his disciples, has been concerned with the existence
of community power structure. A power étructure,implres-a somewhat rigid
‘set of relationships between persons, with' some sort of hierarchical struc-
ture. Hunter's imﬁlication is that the top elites of Atlanta are the per-
sons who hold the greatest»eccnomic resources, and that they in turn
assign specific taeks to their underlinge. There are some problems in re-
conciling this p1cture with our. data For example, how can we explain the
-apparently autonomous power w1e1ded by Dan1e1 Schlafly, who -owns a rela-
tively small business in St Louis? And how can-we explain the”fact that
we found no evidence 1n any city that key school: dec131ons,were checked

out with economic hlgher-ups?

Even more dieturbing from this point of view is the finding of
‘Sternlieb (1965) that executives who live in the suburbs are much more
likely to be active in the civic affairs of the suburb, rather than the
central city. We cannot reconcile this with ‘the structure model which im-

plies that civig, act1v1ty on the part of bu51nessmen is designed to indirectly

benefit their business.

We think the c1v1c elite can be more accurately described, not as
‘a structure of power, but as a collection of 1nd1v1duals,_each of whom has
some resources and some contacts with other elites, who participate as in-
dividuals, but who constltute a diffuse "class” (by Marx's definition) in

that they have a common set of values.

Much has been written about the withdrawal of business-elites from
‘local parties, but little has been said about their reentry in decision making,
Certainly. the American city of the 1960's'eeems much more dependent upon the
elite who are serving on school boards, urban renewal commissions, Urban

League boards, and so forth, than it did three decades - ago.

The original withdrawal of the civic elite from city decision making

was probably a result of two factors: the growth of the ethnic vote, which
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disqualified all but the, most unusual Protestant from.office.in the north-
ern .cities, and the.rapid urban growth of the late nineteenth century,

which brought considerable disorder to the structure of the city.

By the turn of the century, the business -elite were no longer able
to elect one of their own to the mayoralty of either New Haven or Chicago.
(Bradley and Zald, 1965'-Dahl 1961) The disorder of the business community
‘resultlng from the tremendous urbanlzatlon and economic development of the
1880's and 1890's (Chlcago 5 populatlon was grow1ng at an annual rate of 10
-per cent.at this time), and the frequent scandals resultlng from the partic-
ipation of individual businessmen in buying ut111ty franchises - and city
contracts, had already made city politics disreputable. Businessmen never
~completely withdrew .from politics, however, but remained on the fringes,
organizing reform tickets-and lobbying for state laws to prevent this and

that ‘bit of corruption.

_ Finally, as ethnic rivalries began to fade out and middle-class

-political values became more widely diffused, the '"reformers' like Clark

in Philadelphia and Tucker in St. Louis began to-win elections. = Dahl (1961)
refers to Lee of New Haven as an example of a new breed of mayors who are
not working class- polltlcal bosses, but men who combine admlnlstratlve skill
with the ab111ty to mus ter support from the growing blec: of mlddle class
voters. Even in c1t1es whlch have not moved this far from worklng c¢lass
Alpolltlcs, the change is present It is in thlS env1ronment that the 01v1c

elite has become reactivated.

.But ‘this is not a teturn to the patterns of the nineteenth century.
The business elite have accepted the notion of a bifurcation between them-
‘selves-and the political professionals--holding high status. in the business
community is worth little in an election campaign, In addition, the growth
of national corporations selling to national markets, the sshutoff in popu-
lation growth of the central city, and reform of city purchasing practices
mean that few members of the business elite will. reap any’direct‘personal

benefits from participation in politics. These two factors have.led to
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the developmernt of a commor’ ideology and an agreemént among goals which
permit the civic elite to behave as a "class,! The key elements in this

common set of goals-are:

1. General economic development: any action which furthers eco-

nomic- development will benefit most of . the elites.

‘2. 'Reform: while. in a sénse this is-a carry-over from the original
'1deolog1ca1 wars which displaced the e11te from'power; it is-a widely ac-

cepted value now

3; Improvements . in public welfare: charitable giving, and charit-

-able.action on the part of government,

4. Maintenance of social stability: "peacekeeping is-as honorable

a mission in the city as it is in the United Nations.

These four .goals--peace, prosperity, charity, and reform--constitute a com-
mon denominator "around which the civic'elite’can'agree.- If the businessman
moves beyond this framework, he may find that he has become 'involved in
controversy'" but within this framework he. can expect the other members of

the elite to give their endorsement to his action.

W1th1n this framework the businessman participates, not so much on
behalf of his company, but as an 1nd1V1dual The direct flnanc1a1 return
to his. company for the time he invests is m1n1ma1 ~and Whlle the corporatlon
may earn some prestlge from his participation, most of hls motiva;ion stems
from personal reasons;4 ‘The participation differs in degree, but not in
‘kind, from the participation of his wife (or anyone else's wife) in PTA work
-or -the League of Women Voters. He participates because the work is enter-
taining and because it brings him prestige, But beyond that, his partici-
‘pation- furthers his ¢lass interests; he is helping to cliange the city into

the kind of community which the members.of his class-~the civic elite=-want,

4 I o . )
‘0f course, certain firms (downtown department’ stores) reap. more..
beneflts from thlS partlclpatlon.'
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We. now see-that if this-argument is -correct we do not need to post-
ulate the existence of a power structure, Rather, the civic elite can
~remain merely a loose association of men who meet in the downtown clubs.

‘If one of their members is. invited to serve.on the board of the Urban:League,
he knows that his luncheon companions will generally approve.'. If he uses
this position to begin some- program of action, he will have the tacit sup-
~port of the other members of the elite (unless, of course, he commits- some
blunder or wanders outside the "common-denominator"_of goals). 1In fact,

his participation may quickly brand him as the specialist in this area,

the man to see for advice.

By participating, the businessman receives status in'the eyes of
-his:.colleagues, - In-addition, the participation of the elites makes for-a
common bond between men who otherwise would have little cause for inter-

-action.

All this makes the negative correlétion of éubufbanization with
elite control of the school board more plausible. If in fact the civic
'élite'is only a loose assoéiétidn of men who meet at’lunch and on committees,
then a sort of compositional.effect can occur. If most of the men around
the luncheon tabBle are city residents; city:problems-are more likely to be
the topic of conversation, and each man more likely to become active. Con-
~versely, if most of them-are suburbanites, the conversation will stray to
other subjécts, and even the city residents will feel little incentiQe to
be active. In addition, maﬁy acﬁivitiés-ofiginate from one's place of resi-
.dence, not from the place of ﬁork,> Contributions to political parties,
and to school activities, residential conservation programs, voting, con-
tributions to charities, are all examples of activities which might result

-from having one's doorbell rung at night.

Another impliéatioﬁ of this model is that the resource which a mem-
ber of the civic elite has which makes him valuable in civic affairs is
-probably not the contr61 over economic resqﬁrces iﬁ his business. Rather,
his personal skill, personaljwealth, and willingness £0'work, coﬁpled-with

the status he holds as a businessman, make his patticipation desirable.
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At the same time we cannot overlook the fact that his -participa-
tion depends upon his ability to earn the respect of other members of the
elite. Thus he participates primarily in issues on which other elites agree
~and in many cases can be said to be consciously furthering class interests.
Thus the effect is not so different from what.it would be if the civic elite
were a tightly organized interest group, -but the conditions under which

they are effective are different.

Deviant Cases

Although suburbanization is a reasonably good predictor. of elite
influence, there are no doubt other factors which remain undiscovered, Our
two most ‘deviant cases are St. Louis-and Buffalo. As we saw in our case.
study of St. Louis, Banfield (1965) also noted that it does not Seem to
have the necessary population composition to maintain a reform government.
One idea which we advance rather tentatively is that the "reform" vote in
St. Louis does not come from the usual "silk stocking wards,” but also in-
cludes the bloc of Germans in the city. These voters remained in the Repub-
lican party, and the Republlcans remained competitive with the Democrats.
until after World War IT1. Today these voters appear as Tucker supporters
in the Democratic prlmarles. This brlng us to the possibility that the .
c1v1c elite have more influence in cities which have a stable, competitive
two-party system, where they constltute an 1mportant Mswing vote." ‘Alter-
natlvely, it may be a consequence of the presence of German voters, who
have demonstrated - a soPhlstlcatlon in local elections in Mjilwaukee. and Cin-

cinnati; both those cities have - strong reform traditions.

One possible  explanation for the weakness of the civic elite in
Buffalo is that the bulk of local industry seems to be absentee owned.
This is often discussed, but as far as we know its effect has not been
measured, In-addition, the civic: elite's access to municipal dec151on
maklng may be hampered by the presence of unstable and factlonal polltlcal

-partles whose leaders must conduct repeated mass campalgns to obtain a
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majority in each election.5 Somewhat the same theory is advanced to ex-
plain why mayors in nonpartisan or weak party systems are less likely to
support-fluoridation (see Crain, Katz, and Rosenthal, 1965). 1t may Seem
‘surprising that the strength or level of. organization of political parties
‘should play a role in the behavior of the civic é&lite, and hence in the
school board, for both these groups are very far removed from -everyday. par-
tisan politics in the reformed cities. But when we turn to our other major
variable, cohesion, we will see that-political parties do seem to play a

‘role in determining the structure of even nonpolitical decision making groups.

The Causes of Board Cohesjon

We have seen that the eight school boards include boards which are
high and low on cohesion, regardless of whether the recruitment source is
the civic elite or the political professional. We have argued that the root
of this cohesion lies in the clarity and stability of the criteria used to
select board memberé-—orjthe image of the}ideal boérd member: In Table
XIII.2 we have tried to state what these images are and at the same time
to rank the cities by consistency and clarity of the image. This ranking.
¢annot be very precise, of éourée, and we have only divided the boards into

four c¢ategories.

In general, the most cohesive cities are at the top of this list.
If-Bay City and Buffalo had fallen into theiﬁvery mixed category," the
four groups would be}ordered perfectly by cohesion. Of course, the ranking
ié based on impressioﬁist'data, so that the correlation is probably exag-
.gerated, We will not try to be more specific than to say that the main
component-of cohesion seems to be the clarity and stability of the criteria

used., There may be other factors of less importance.

The ranking of clarity of imége shows-a perfect correlation with

the socio~economic status of the community., San Francisco, with the

51n Buffalo Mayor Kowal needed every bit ofbpatronage he could
find to be a viable candidate for reelection, and hence went farther than
most mayors would in replacing school board members with his supporters.
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least clear criterion, is highest in status, whether measured by educa- .
tional attainment, incomé, or white collar employment. ‘Lawndale and Bay
City, in the next group, are second and'third, and so forth. The higher"
‘the socio-economic status, the less clear and stable the recruitment pro-
cedures seem to be. The result is that, as Figure XIII1.5 indicates, socio-

‘economic status is'a good corrélate of the' cohesion of ‘the board.

TABLE XIIT,2

CRITERIA USED TO SELECT BOARD MEMBERS

Clarity Ranking oo Cley -0 - ' Criterion
1. Most c¢lear . . ‘Pittsburgh - High status, and/or demonstrated
. o - leadership ability
‘1. Most clear . . . Newark Loyal to party;. ethpnic represen-
tation 4 _
“l. Most clear . . St. Louis High status if p0551b1e, commlt—

ment to reform

2,7 ‘Moderately clear |Baltimore | Most seats to high status persons, -
‘ . but must represent schools,.
ethnlc groups

2. Moderately clear |Buffalo Loyal to mayor, ethnlcally dlverse,
but also represert special groups
-and "good government"

3. Mixed ' Lawndale Drawn from business leadership, or
- ' R S ‘those interested in education,

but represent interest groups

-and glve preference to polltlclans

3.  Mixed Bay City Must generally be . Irlsh but re- .

s ' ‘ ' formers - are acceptable; selec-
tion based on either personal
-attractiveness, on campaign
promises to improve schools, or
on anti- 1ntegrat10n appeals

&, Very mixed  |San Francisco | Either high status, with demon-

' - e strated leadership ability, or
politically loyal; must be eth-.
nically‘representativg

S
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High

Cohesion .

Low

Low » High

Socio-economic Status
of Population?

' Figure XIII.5.--Socio-economic.Status of the
Population and Cohesion of
School Board

a . . . .
- “Average of six measures of population status: median income,
per cent under 5,000, per cent over 10,000, per cent white collar, median
years schooling, and per cent with some college education.

The finding is not exactly unexpected. For example, a study of
fluoridation decisions (Crain, Katz, and. Rosenthal, 1965) which found that
cities with higher levels of education Had'mofeAdifficulty with fluorida-
tion, even though well-educated people are more favorable to it, concluded
that high status cities have two characteristics which make the decision
"making process'more'unstable; these factors presumably would produce an

unclear or unstable recruitment pattern for school boards.

1. High status communities are less apathetic. This means that

in general more people will participate in the making of any decision.



-282-

Newspapers will play a more important role; it will be easier to mobilize
sectors of the population. This means that the mayor or the appointing

Or nominating body is more often under pressure to change the recruitment
system. More important, having a clear recruitment criterion means that

the majority of the candidates will be excluded and hence there will always
be objection, Of course, it is.obvious that with a higher level of public
‘participation in Newark, there would be a great deal of pressure to put
"reform” candidates on the board, but it is probably also true that a higher
status population would exert pressure on the court of common pleas to rep-
resent some of the ethnic groups in Pittsburgh. After the board is appointed,
the presence of a high status population continues to lower consensus, since
it tends to keep a public spotlight on the board and gives each board mem-

ber more opportunity to mobilize public support for his position.

2. High status cities have weak political parties. Figure XIII.6
indicates that among our eight cities, the higher the status, the weaker
the politiecal parties. The ranking is again subjective; while it is not
too difficult to distinggiéh among the weaker parties, we did not have suf-
ficient data to distinguish among the three cities with the strongest par-

ties and have tied them in rank.6

The four low status cities all have -stronger parties than the four
higher status cities. This is a well-known relationship and is hardly
éurprising, given the independence, issue orientation, and reform orienta-
tion of higher status voters, What ‘may be more surprising is the very
. strong relationship between strength of parties and cohesion of the board,

shown in Figure XIII.7. While a more objective and more precise measure

6The ranking is as follows: ‘Pittsburgh, Newark, and St. Louis are
“judged to have the strongest parties. Baltimore is ranked fourth, pri-
marily because it was able to elect a Republican mayor in an overwhelmingly
Democratic city. Fifth is San Francisco, which has parties, but only with-~
. in the general context of California nonpartisanship, Lawndale, sixth, is
nonpartisan but has stable factions. Buffalo, seventh, is partisan, but
has a highly unstable pattern of factional conflict. Bay City, eighth,
has neither parties nor stable factions.
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-~ High

Strength
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Political
Parties

Low

Low: . High

‘Socio-economic Status of
Population

Figure XIII.6.--Socio-economic Status of the
Population and Strength of
the Political Parties

of party strength might lower the correlation somewhat from its present

value of .90, it is obvious that we have a close relationship.

This relationship is to be expected among the three "political”

boards., The high cohesion of Newark éeems to be a direct result of the

- power of the political party, and the chaotic election procedure of Bay
City seems to be a function of nonpartisanship as it is practiced in that

city. However, the same pattern holds among the five 'civic" boards as
~well. Partly this is because the mayor (who is the appointing officer in

two of these cities, and who made certain key appointments in St. Louis

as well) will be restricted in his range of appointments if they must be
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High
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Strength of Political Parties

F1gure XII1I.7. -—Strength of Political Parties
and Board Cohesion

Ycleared" by the political party (that is, he cannot appoint a personal
friend if the pérty refuses to go along with it). More important, the
presence of clear party or factional alignments insulates the appointing
official from public opinion. At the same time, the race coﬁservatism of
the political party rank and file does not seem to have much effect on the
appointment process. Eldersveld's (1964, p. 9) research on the parties of
Detroit leads him to talk about the party as a "stratarchy" in which power
is diffused through several strata, each with considerable autonomy. He
also argues that the party must be viewed as a coalition of conflicting
groups who are kept together by downgrading the importance of ideological
differences. "As a power-aspiring group, 'greedy' for new followers, the

party does not settle conflict; it defers the resolution of conflict”
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(Eldersveld, 1964, p. 7). It is possible for Ehe party to tolerate ideol-
ogical differences because the party members serve'forvnonideological
reasons--even in Detroit, where there is relatively little pétronége (E1-
dersveld, 1964, p, 7).0 - . '

As a result, there is little idedlogicai communiéatidn either up
'Br down the party hierarchy, This haé two implications for our study.
First,vit means that the party does not serve to;articuiate ﬁéss opinion
up to the party leadership, but instéad as-a barrier to prevent khe leader-
-ship from being heavily influenced by public opinion. Since party workers
-are loyal in large part for nonideological reasons, the mayor knows that
whether they work or not will not depend much upon his position on issues.
“On the other hand, this absence .of ideological cdmmuﬁication means that
party workers will not be "socialized" by party activity into taking a

particular view.

This means that the mayor is free to appoint people to the school
- board who-are more liberal than the voters as a whole. But if he recruits
board members from within the party, he will get appointees who are not
more liberal., The result is that the four cities with strong parties tend
to have school boards who are extreme,.either liberal or conservafive,’
while the four cities with weak parties tend to fall toward the center of

the distribution on race liberalism.

There is another way in which the presence of strong political par-
ties might affect the appointment process. In the three cities which have
civic boards and strong political parties, the civic elite are organized
formally and seem to exert effective influence as a result of this 6rgan-
ization. .We have already mentioned two reasons why this should be the
case. First, the nearly complete separation of the civic elite from the
everyday workings of the political parties prevents party differences or
ideological iésues from dividing the elite. Second, the presence of strong
parties tends to make reform-an issue which unites the elites. In addi-

tion, the presence of a working c¢lass political organization restricts

7Eldersveld (1964, .p..200) finds the ideological differences between
party workers actually greater than the differences between the districts
they "work."
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directrcdmmuniCation between individual party leaders and individual
elites. This condition, which earlier led to the withdrawal of -civic
‘elite from policy making, now tends to organize the communication through
‘a 1imiteﬁﬂnumber of channels. . If the only public official who will listen
is the mayor, the elite are under more pressure to organize themselves so
‘as to speak with'a single voice. These factors, plus the fact that if the
mayor or- appointing officer does choose EO'appoint a “civie" board, He
will be under less pressure from public opinion, could explain the higher

cohesion of these boards.

As far as - school board behav1or on school integration, we have now
1solated the community variables which seem to provide the explanation. In
the process we have developed a tentative typology of northern cities Whlch
might be useful for other issues. The typology is presented in the four-
cell table in Figure XIII,S8,

There are a number of hypotheses implicit in the typology. Of
: these p0831b1y the most 1nterest1ng one is this: The civic elite will only
partlclpate in political decision making in northern large cities in a
‘highly organized fashion if they have been prevented by ethnic or class

.factors from direct participation in political parties,

The hypothesis cannot be considered proven by this analysis of
only eight cities. Furthermore, the hypothesis will need to be more spe-
cific, in order to account for the possibility of an amateur such as Tucker

being elected mayor.

In Figure XITII.9 we present a' three dimensional plot linking the
two major community variables, elite suburbanization and socio-economic
‘status, directly to school board acquiescence. In this table the most
acquiescent cities appear at the lower left, while the least acquiescent
‘are-at the upper right. The dotted lines indicate.the combined ranking
of suburbanization and status; the rank order correlation of this with
acquiescence is .89. Two cities are out of order in the listing: Buf-

falo, which is not.sufficiently acquiescent, and San Francisco, which is
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more .acquiescent than its tanking indicates‘ This our final figure in
this line of analysis, could be summarized by saying that the least acqui-
escent cities are those which have no.'"upper class”; the most acquiescent,

those which have an upper class and a wovking class but no middle class.

High [ % ...........................
\\\\\ 2
\ N
~ N,
4 ‘\\\ ; ‘\&
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)
. \\\\ ‘ \\\\\\\\\
'1- ~. ;
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,}LOW ' ’ Hl gh -

Suburbanization of Elites

Figure XIII,9. -PSuburbanlzatlon of Elites,
Socio~economic Status, and
Acquiescence

Summary

The findings of this chapter are summarized in the flow chart
shown in Figure .XIII.10, The arrows 1nd10ate the location and presumed
direction of correlations. The chart is indefinite in that we cannot
‘determine the intervening variables that link high socio-economic status
to heterogeneity of school board appointments, Our best hunch is that

strength of polltlcal party is most important, but factors - ‘such as the
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presence of heavy industry in low status cities and the geﬁéral impact of
political apathy are also relevant. Of course, the flow chart does not re-

veal all the complex1t1es of the typology shown in Figure XIII 8.

With many more c1t1es, we would be able to separate- out the effect
of more specific variables, such as size of board, app01ntment versus- elec-
tion of board members, or the size of the Negro population. Each  of these
factors_probably plays a role, but it is difficult to say hew important each

is,

The presence of elites in the city, the presence of. strong polltlcal
parties,-and the presence of a low - 'status population are all. relevant ‘to the
‘way the school board is recruited .and the way the school 1ntegrat10n issue
is handled. This means that for the purposes of this one lssue, large north-
ern cities with ethnic groups can be divided into four groups:. (1) the
blue collar city with active civic elites; (2) the blue collar city with
inactive civic elites; (3) the'unbifuréated or middle class city; and. (4)
the blue collar c1ty with inactive civic elites- and weak political partles.
Presumably, for other issues other- factors would appear and this typology

would have to be expanded to 1nc1ude more categories,

The typology cannot itself be considered final. With limited data
from only eight cities, we have pushed to what seems to Be the most plausible
battern of correlations. However, several of our rank order correlatlons
rare high; although part of thlS is no doubt due to our own bias, it never-
theless seems to us that our data are overexplalned"--we can produce a
rank order correlatlon of .89 with- acquiescence using only two variables,

The result is that we have removed all the variance, but have some indepen-
dent veriables left over.. This is no doubt more" satisfying than exhausting
all vafiables-and having variance left, but itiis an unpleasant problem,

nevertheless.. The . only answer is ‘to repllcate the study using the largest

possible population of cities,



CHAPTER XIV
" THE COMMUNITY AND THE GIVIL RIGHTS MOVEMENT

In the preceding three chapters we have traced acqulescence back
to 1ts roots in the school board, the school board nomlnatlng process,
and'finally to the community politicel and-social structure. In doing so,
we have fortunately been able to 1gnore the difference between the civil -
rights movements in these c1t1es since the civil rlghts groups have little
direct effect upon the school board's acquiescence. The civil rights move-
ment does have some other effects upon the school 1ntegrat10n decision.
Most important, they determine how much civil r1ghts-act1v1ty there will
be and thus help to determine how much controversy there will be. In addi-
tion, we have commented that one reason school boards have difficulty with
school integration decision making is that they are confronted with an am-
biguous issue, with few guidelines. available, and thus are heavily dependent
upon their personal racial attitudes. The civil rights movement has some
influence in this respect, because it can choose to present the issue in

concrete or very abstract terms.

The Extent of Civil Rights-Activity

Let us first consider what types of cities had the greatest amount
of c¢ivil rights-activity. We have already observed (in Chapter X) that a
resistant school board provokes civil rights activity; but we also saw ‘that a
good deal of the variation in civil rights activity was not accounted for
by the behavior-of the school board. Civil rights movements vary in that
‘some were more anxious to demonstrate (Bay City is the best example of this)
and were able to mobilize the community for demonstrations, while others
were reluctant to demonstrate and less successful in doing so. Our first
task is to develop a ranking of the cities:on their willingness or ability

to take direct action.
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Civil rights activity falls into four general categories, which
can be conveniently summarized in a 2x2 table (Table XIV.1). First action
can be taken either through formal and "regular' channels for protest, or
‘it can be taken in the form of extralegal or even illegal demonstrations;
second, the action can be merely expressive, designed to call the school
system's attention to the demands.or &evelop public support for them, or
it can involve sanctions brought against the board, either by the use of
"legal authority or by embarrassing or inconveniencing the school system.
There are some fine,lines here, of course; a public march through the cen-
tral business district can be merely expfessive if it is held on Sunday
afternoon; it can involve the use of sanctions if it winds up snarling
~rush-hour traffic or discouraging shoppers. Table XIV.1 indicates the

four types of action with examples of each.

TABLE XIV.1

A TYPOLOGY OF CIVIL RIGHTS ACTIVITY

Channels of Protest

Formal . Extralegal
‘Expressive Acti?n'desigped to Actign'desigged to .
<. . .77 .| publicize grievances: publicize grievancesusing
‘ ' direct-action techniques:
reports, speeches,
testimony at board marches, "demonstras ..
hearings tions"
rallies, vigils
v, o | Action designed to : Action designed to in-
.Sanctlonlng compel schools to act; ~ convenience or embarass
suits, petitions to system:
state or federal "inconvenient” street
authority . demonstrations, boy-
cotts, sit-ins
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In Table XIV.2 we have listed the eight cities, commented on the"
amount of action taken under each of these headings, and assigned a numer-
ical value to the amount of action; the sum of these four numerical scores
is a rough indicator of the total amount of civil rights activity. How-
ever, this does not give us-a good measure of propensity to-take‘acticn,
since much.depends upon whether the school system has provoked action by
fefusing to acquiescé} Ideally, one should use regfession’procedures to
Yeontrol" for this, but as usual the quality of our data and the number of
cities involved makes sophisticated techniques rather inappropriate. . What
we have done is list in the next to last column the rank of the city on
the acquiescence scale, beginning with 0 for the most acquiescent city and
ending with 7, and subtractvthis rank from the action score; the result
gives us a measure which is primarily dépendent ﬁpon the amount of civil
rights-activity, but which "controls" for school system-acquiescence. - We
shall call this "action propensit&.” " (Since the action score ranged from
0 to 15, while the acquiescence score ranges 6n1y from 0 to 7, the control
for aecquiescence does not affect the final scores very much, The rank
order correlation of "action" [without the control] with "action propensity"

[with the control] is a high .88.)

© Approximately four Civ;l rights:ieaders who had Been involved in
the school issue were interviewed in each city. 1In large measure it was up
to these men to decide ﬁhen the movement would take-action, and therefore
we should expect to find that the. patterns of action in each city are mir-

rored in the attitudes of this .leadership, This proves to be the case.

The most commonly discussed attribﬁte of civil rights leaders is
militancy. Militancy generally refers to willingness to engage in direct
action, but it sometimes is used to describe leaders who hold extreme or
" utopian goals--men who set thelr sights high. An agree-disagree attitude
questionnaire was administered to civil rights leaders, similar to the ome
used for school board members; The one question which seems to capture the

meaning of militancy best is "Too many times Negroes have compromised when
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they could have made more progress if they had held out a little longer."
There are three oﬁher qﬁestions which are correlated with this one, and
these four together make up what we will call a militancy scale (Table
XiV.3). The first three items are not surprising, since they all reflect

a willingness to take action and a belief that demonstrations are the most
effective way to get results. The last item--disagreeing that '"the average
white man really wants the Negro to have his rights'--is more interesting.
Taken together, they suggest that the militant believes there is little to
be gained from appealing to the better nature of whites and therefore the
only hope is to make diécrimination unpleasant or costly, so that whites

will give in out of self-interest.

TABLE XIV.3

" MILITANCY. SCALE

.. Militant
Opinion Items Response
1. Too many times Negroes have compromised when they could '
have made more progress if they had held out a
little longer. e e e e e e e e e e e e e e e (Agree)
2. Unless you dramatize an issue through mass protests '
and demonstrations it seems that there is scarcely
any progress made. e e s e e e e e e e e e e e (Agree)
3. It is sometimes better to have white resistance to
Negro requests, because then you have a basis for
bringing the overall problem to the public's
attention. e e e e e e e e e e e e e s (Agree)
4. The average white man really wants the Negro to have
his rights, . . . . . . &, « v v v v v e e e e (Disagree)

Measures of Association (Q) between the Items

2 3 A
1. .45 .73 .89
2. -- .62 .69
3. A

It is clear, despite the limitations.of our data, that the most

active movements have the most militant leaders. In Figure XIV.1 we see
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that the average militancy score cdrrelates very highly with the activity
scores generated in Table XIV.l.1 In fact, the cérrelation is perfect,
but we can assume that this is péftly'a stétis;ical fluke, Our wisest
conclusion is the corrélétion beﬁﬁeen militancy.and propensity to act is

high but by no means perfect.

=

Action Score

from Tabl
Xz \d
®

4
3
2
1 égii’
0] = p
Low Medium- Medium- Hieh
. Low High 18
Militancy

- Figure XIV.1.--Militancy and Propensity for
Civil Rrights Activity

Note: (X) has only an estimated militancy score.

_ Having established a connection between activity and the attitudes
of ‘civil rights leaders, we are now ready to take the next étep and try to
determine what kinds of movements recruit militant leaders. We shall as-
sume that militancy is an attitude which the leader brings with him to

office, rather than a response which he has developed from his experience

lThe average militancy scores are given below, Although it is
difficult to decide what statistical model to use, it is clear that the
data do not yield statistically significant differences among the three
groups. No responses were obtained in Lawndale, and the Lawndale movement

was rated by the interviewers in comparison with the others. (See table on
next page. ’
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as a leader. (Although in extreme cases the behavior of the’Whiﬁe.léader—
ship will certainly influence his attitudes, but if it were simply a learned
response, the civil rights leaders would be most militant in the least ac-
quiescent cities, and this is not the case.) So some movementé recruit

more militant leaders than others. Why?

In Table XIV.4 we have feported some of the correlations between
militancy and some background characteristics., The table indicates that
in this group of leaders the militants-aré young and. slightly better edu-
cated, but have lower incomes and are long term residents of the city (rather
than being migrants from the South), This fits with the stereotype of the
militant, who is often thought of as- a young native northerner who is Qf
marginal social status despite his educational attainment. The conventiohal
explanation for this is that the young high status Negro leader experiences
the greatest ''status discrepancy"; the more obvious his ability to "get ahead,”
the more glaring. is ‘the: fact that &ds a Négro,hiSESOcial,staths will also be low
regardless of his occupational attainment. Tﬁo of these factors, income
and age, suggest that the city with militant leaders must have a recruit-

ment process which permits people who have low social status to enter and

Ranking of Eight Citi&s on Militancy Scale

City Militancy Militancy Number“of
Score Rank Respondeénts .

1. St. Louis . 2.52 1 5
‘2. Bay City 2,40 1 5
3. Buffalo 1.76 2 3
4. San Francisco 1.72 2 2
5. Newark ' 1.60 2 4
6. Lawndale --a 3 -
7. Baltimore 1.32 4

8. 4 3

Pittsburgh 1.32

The score is average number of militant responses .on the four
questions. (r = approximately .60,)

aNo‘actual score is listed for Lawndale because interviewers'
perceptions were the basis for ranking it, not opinion items.
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‘Tise to a position of power on the basis of their ability. This also fits
‘the everyday image of the movement-~thé militant civil rights movement has
‘an open, achievement-oriented leadership structure. This suggests that if
‘a cify.has interﬁal competition, a large number of organizations, and com- .
~petition for leadership, there Will be more opportunity for the young,- low

status, but skilled person; hence the movement will become more militant.
TABLE XIV.4

MILITANCY  AND BACKGROUND_CHARACTERISTICS

. Characteristics ' Percentage Militant N
Age:‘ » o :
Under 35, . . . .. .. .73 o (11)
350r over . . . ., . .. 40 (15)
Education: v , : :
~ Advanced degree . . . . 57 (14)
"B.A, or less . . ., . . .- 45 (11)
,0c6ugation:> ,
Political . ., . . . . . ' 80 ' (5)
Law . ., . R 50 (6)
Other profess1ona1 R E . 43 (14)
Residence: =
In city over 15 years . 78 (9
" Less than 15 years . . . 31 - €8)
Income:
Under $10,000 per year . 75 (12)
Over 10,000 per year . . 45 . . (11)

Note: Only years of residence yield a correlation significant of

the .05 level (two- tailed) :test;age is significant at 10 per cent, and
income at only the 20 per cent level.

But it also’.seems :reasonable (indéed, it is part of the conventlonal

Wlsdom) that competition among civil rlghts groups leads to increased
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militancy as the groups bid against each other for followings. This we
have two reasons to hypothesize the next step in our chain of causation:

The more internal cbmpeﬁitioﬁ in the civil rights movemeht, the greater'

its militancy. - Since competition will itself inspire more civil rights

ractivity, it could be that competition wouid itself lead to higher activity
in school desegregation, regardless of militancy; but it is also possible
that competition would lead to diffuse activity, as each group tried to
find its own issue; thus instead of intensifying the civil rights battle

in the schools, the movément-might'spread simultaneously into housing, em-
‘ployment, political activity, etc. For thisjreason, we think that'militancy
is-a necessary connecting link between competition and intense civil rights

activity on the school integration front.

None of this is original or surprising, of coursé, but it serves
ras a preamble to asking what fypes of communities will develop high levels
of civil rights activity. .We can now modify the.question to ask what types
of cities will have internal competition in their civil rights movements.
One general hypothesis comes to mind; there will necessarily be competition
between groups if there are alternative bases for power, If, for example,
one civil rights group has access to financial support, and another access
to "troops," there will be a natural bias toward conflict between the two
groups. 1In the North, of course, all civil rights groups are underfinanced,
so this is not a real conflict; but in the South one ¢an easily imagine one
group with access to local sﬁppoft (the NAACP):competing with another with
‘access to Horthern money and participants (such as SNCC). In two cities
in our northern sample there is‘this_kind of competition between the polit-
ical machine and the civil rights movement. - 8t, Louis and Newark both have
‘strong Negro political organizations-which aré patronage based. Thésé
machines have control over access to political.office»and hence are able to
hold thevloyalty of a large number -of persons who might otherwise be active
in civil rights movementé. More important, since their power base lies in

patrorage and control over political rewards, they canm.tolerate a disagreement
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with the civil rights movement. Finally, they are able to exercise con-~
siderable influence over the local NAACP brénches. Under these conditions
avenues for access to nonpolltlcal civil rights groups become much more open,
the pressure to organize groups to compete with the NAACP 1ncreases and
leadership passes into "deviant" hands--young persons-and white 11berals »
being the most common types of deviants. In both Newark aﬁd St. Louis. the
NAACP was rathef conservative‘on fhe,schools issue and wound up splitting .
with other civil rights 1eaders,- In contrast, in the other cities:the battle
between moderates'and militanFsAoccurred within the NAACP, or else the NAACP

cooperated with the other groups. even when there was disagreement.

A review of the case studies suggests that the highest level of
conflict was in the two "machine'" cities and that conflict was also high
in San Francisco and Bay City. The obvious common factor in these latter

two citjes is that they both have high status Negro populations.

This brings us to our second hypothesis, that competition in the
Negro community, like competition in the white community, stems from high
‘levels of political participation and: hence from high social status. This
.is of cdurse the.argument which we advanced in the preceding chapter to
explain the low cohesiveness of school boards in high status cities, and it
'is consistent with explanations of other community characteristics (see,

for example, Hawley, 1963; Pinard, 1963).,

However,vthe hypothesis must be modified in the case of the Negro
‘population, since it must be treated as-a subcommunity which is heaviiy de-
-pendent upon the whité community éurrounding it. If the Negro communlty
is small relatlve to the white population, then the "boundary" connectlng
‘the two.communities will be 1arger and the degree of integration--in housing,
»schools, employment, and leadershlp roles--will be greater. The effect will
be to bleed off the potential leadership from the ghetto and leave more
opportunity for mooility into ciVil rights roles. For example, in both Bay
‘Clty and Buffalo Negro polltlcal 1eaders have disassociated themselves from

-local civil rights activity and 1dent1f1ed the total ‘community as their
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-constituency. Or to note another example of this, in southern communities,
where there is very little contact  across the boundaries, the civil rights
-leadership roles are often filled by persons. of high general prestige.
Thus when the Negro community is of high status and relatively small, there
will be the greatest opportunity for organizational pluralism and for leader-
ship mobility. In Table XIV.5 we list the socio-economic status rankings
of each city and the percentage Negro of the population, and assign arbi-
trary weights to combine these two variables into-a single rank ordering.
Since high status communities tend to be small (the rank order correlation
between the two variables_is'—.75), the particular weights used will have
little effect; we have chosen weights so that the status will be of more
importance than size in the final rank ordering. The ranking based on
status only and the ranking based on both status and size are highly cor-
.92).

related (r =

TABLE XIV.5

RANKINGS OF SOCIAL STATUS AND SIZE OF NEGRO -POPULATION

Socio-~economic Status Size
City Per Cent Per Cent | Combined Per Cent ngz;zed Ranking

White High School]|Ranking, Negro Ranking

Collar Graduates SES
San Francisco 27 40 1.0 9.0 1 61 1.0
Bay City . . 17 37 2,0 9,8 2 47 2.0
Lawndale |, 18 32 3.0 26.4 5 32 3.0
Pittsburgh . 14 25 4.5 16.7 4 28 4,0
Buffalo 11 22 7.0 13.8 3 24 5.0
St. Louis- 15 24 4.5 28.8 6 20 6.0
Newark . 11 22 7.0 34.4 7 10 7.5
Baltimore 15 19 7.0 35.0 8 11 7.5

Note: Combined score is (per cent white

graduates) - 2/3(per cent Negro in city).

collar) + (per cent high school

Combined ranking for socio-economic status ranking is based upon (per cent
white collar) + (per cent high school graduates).
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The correlation of the status-size variable with militancy is
negligible (.21). However, the only two cities in the upper left corner
of the chart are the two "machine' cities. The other six tend to fall
along the diagonal. If the two machine cities are deleted, the correlation
rises to .61 among the remaining:six cases. Although the correlatlon is

st111 not high enough to be persuas1ve, it is consistent with our expectatlons

High E B » : ‘ E
—1-SL- +—+ Bay —
. N Bu SF
Militancy
L
Low 5553 r=.21

. Low High

"SES, . - SES,

large . - small

‘Combined Ranks, Negro SES
and Per Cent of Population Negro -

Figure XIV.2.--Size and Status of Negro Population
and Militancy

Note: 1Initials indicate name of city

The Goals of the Civil Rights Movement

We observed in Chapter X that the school board is accustomed to’
rece1v1ng demands from groups -asking the school system to solve, within
its present policy framework, a spec1f1c problem in a spec1f1c school,
and that this is one of the reasons why school integration causes diffi-
culty. In the.North the c;v11 rights movement tends to ask for the estab-

lishment of new policy--opposition to de facto segregation. Furthermore,
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the demand is not only novel, it is vagué;in the sense that it was unclear
precisely why segregation is bad, how and when it should be eliminated, and
when it could be said that the task was finished. The civil rights group
does not usually specify any particular schdpl, but rather speaks on be-

half of the entire Negro community. Thus the demands are abstract,'diffuse,

‘and city wideiin’base. This is the '"ideal type" of civil rights movement,
and actually this description of the goals of the movement fits only Bay
City in our sample. The other cities fall on a contiﬁuhm; at the other

end of which we would find a city where the civil rights movement demanded,
on behalf of the parents of one school, that the board stop gerrymandering
and redraw a particular boundary in a certain way. Obviously, this sort

of demand is much easier for the board to un&erstand and hence to deal with.
(No city fits this description very well, but this might apply to the initial
activity in Newark, the opposition to the building of Vailsburg High School.)
In Table XIV.6 we have rankedrseven cities on these three cfiteria. (Bal-
timore was excluded from the ranking because the civil rights groups played

~almost no role in determining the goals of the movement.)

As Table XIV.6 indicates, the three criteria go hand in hand. To-
gether, they come close to reflecting what is meant by the symbolic-welfare
distinction. At one extreme, groups are asking for a commitment on the
part of the board to the symbols of racial equality; at the other extreme,

the movement asks for a specific action to affect a particular group.

In the last column of Table XIV.6 we have listed the Negro socio-
economic status ranking of the city. The rank order correlation is virtu-
ally perfect. This is not especially surprising. A large middle class
population means that the city has many eyes turned to the mass media, to
the national civil rights values. - It also means that the population has
a large group of Negroes whose real deprivations afe not so serious and
who can concern themselves withisymbolic wounds. (of coursé,'even a high
status population is only high in comparison to other Negro communities--
the median-family income for Negroeé in the high status cities is only

slightly over $4,000.)
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TABLE XIvV.6

- .. COMPARISON OF yCLVEL ‘RTGHTS..GOALS IN/SEVEN.CITIES

City

Initial
Demand

Did it
stress gen-

eral de facto

segregation?

“Was
it
diffuse?

. Was it
oriented. to:
entire Negro

community?

SES
Rank

San Francisco

Bay City
~Lawndale

Pittsburgh

8t. Louis

Newark

Buffalo

De facto seg-
regation
statement
and esta-
blishing
school board
study ‘com-
mittee

De facto
" segregation
statement

Integrate‘
Woodside
High

Relieve over-
crowding at
one school,
integration
plan

Preserve West

End integra- -

~tion, deseg-
regated buse
sing

Integrate
Vailsburg
High

Integrate

Woodlawn. ... .]

Junior High

Yes -

Yes

- Partly

Partly

No

- Only
8lightly

Only
slightly

Yes

~ Yes
Partly

Partly

Partly

No

No

Yes

Yes

Yes

Partly

No

No

6.5

6.5

Taken togéther, we now see three different ways in which a high

status population produces intense conflict.

The Negro community's more
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diffuse leadership and more middle class values produce a movement which

is diffuse, competitive, militant, and symbol oriented; meanwhile the gene-
eral presence of high status persons in the community tends to produce
weak political parties and a less cohesive school board. This description
seems to fit all three of the high status cities in our sample--Bay City,
San Francisco, and Lawndale. But like nearly every other finding in this
study, this one must be considered tentative until the other large Ameri-

can cities are studied.

Summary

We have isolated only two community characteristics which seem to
influence the civil rights movement. First, we have argued that cities with
entrenched political machines should tend to produce highly militant civil
rights movements, and that high status Negro communities should have more
militant movements;—and we have also seen that the amount of civil rights
aétivity depends very strongly upon the militancy of the movement. Finally,
we have also documented the rather unsurprising hypothesis that high status
Negro populations will produce civil rights movements which are more sym-
bol oriented, in that they will make diffuse demands on the school board,

.involving the whole city and place heavy emphasis upon de facto segregation.




CHAPTER XV
‘WHY CONFLICT?

Possibly the commonest judgment held about northern school inte-
gration is that intense conflict is unavoidable becauSe; as is true of
most racial issues, Negroes want a good deal and whites are too prejudiced
to give it to them. It seems to us that this statement contains four fac-
tual errors. First, intense conflict is avoidable.. Our own data indicate,
for example, that some of the cities experienced only a brief flurry of
piéketing. Second, the statement makes the assumption that conflict is
to ‘be expected when a racial issue is raised. . In fact, many racial issues
have been raised and resolved in northern cities without a battle. As we
said in the Introduction, war is news and peace is not. Hence national
publicity was given to Governor Wallace's 1964 'northern campaign,' to the
-Cadillac and Bank of America employment demonstrations in San Francisco,
to such "monevents'" as the World's Fair stall-in (New York), and to such
demonstrations of white prejudice as the repeal of open occupancy by refer-
endum in California. But this is hardly a fair picture, for the Gallup poll
has. indicated that white voters support President Johnson's civil rights
-legislation. Fair employment and fair housing legislation have been passed
in a number of states. (and an attempt to prevent Illinois fair housing
"legislation failed to get the question onto the ballot). In addition, ﬁany
employers have increased hiring of Negroes, and civil rights groups have
refrained from demonstrations in many cases. Finally, it seems to us our
data indicate that the civil rights leadersrare.not in general asking for
‘anything that whites will object strongly to. We have observed that civil
rights leaders must often be content with little more than token integra-
tion plans, and if they have not been content, they have at least been
quiet about it. And we have seen that bussing Negroes into white schools
is now common practice in most of our cities with at most a short-lived

"white backlash."
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Thus we do not see.any "natural reason why school integration
issues should be riddled-with corflict--the Negro demands are not "unrea-
"sonable," ‘whites have shown a willingness to’accept school integration,
other racial issues have been handled peacefully, and some cities have
.avoided serious controversy over schools. Yet northern cities havéﬂeiperi-
-enced more controversy around the school integration over schools than they
‘have in any other area. of racial change, Why is the school issue the dif-

ficult one?

We think the réason for this is that compared to other racial
isgues in northern cities, the parties to the school integration centro-
versy have chosen to keep their dialegue on a highly ideological level.
We have-seen that conflict has more often broken out over ideologiCal
ispues than over the actual détails.of the integratien plan. -0nce the
‘board -and the movement have«agreed in principle, both sides have deﬁon-
‘strated more flexibility and willingness to.compromise. In turn, we-see
two reasons-why the school integration issue should be more ideological.
One is the high autonomy of schoel boards; the other is the symbolic ori-

-entation of the civil rights movement.

First, the.autonomous-school boeard, which participatés;in‘a narrow
Jrangé.of decisions, has. less to lose from social conflict than does a mayor,
who must make decisions in-a whole range of issues. The mayor must decide
what combination -of decisions over the several issues which he mist handle
will maximize his chances for reelection and further the goals he holds
for the city. He is very likely to decide that all-out war.over a.racial
isste, and the subsequent permanent loss of the Negro vote, is dangerous.
On the other hand, the school Board is. likely to have only one issue--
-school integration--which is of public importance. If it loses the white
vote, it cannot regain it by makipg-a,decision in some other-area which
‘will please this group. - Further, if the scheol board member is politi-
cally ambitious, he must make the school intﬁgration into-'an attention-

getting device; thus social conflict is not-ﬁfCessarily to the.disadvantage
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-of the school board member. 1In the eight cities studied here, mayors in-''
terceded in support of the civil rights movement twice; no mayor took a

“public:position in opposition to integration.

Second, the. autonomous school board is only 1nd1rect1y respon31b1e
for the day- to- day operatlon of the- schools. The school system is the one
department of government whlch has gone farthest in separatlng pollcy
making from admlnlstratlon.‘ Thus the school board is not under much pres-
sure to make pragmatic-decisions, especially in-areas of policy innovation.
The pragmatic decision in this c¢ase would be to'acquiesce to the civil rights
demands in order to avoid disrupting the normal operation of the schools.
‘But the school board c¢annot balance these two values .against each-other be-
cause the normal operation of 'the schools is not its direct reésponsibility,
but the superintendent's. The schoél board's task is-only to make-policy.
Thus the whole structure of the school decision-making apparatus tends to -
make the board focns upon the school integration issue as a matter of policy,

and hence as«a‘largely“ideOIOgical question.

We have presented 1n thls study a statement of ‘the goals of the
c1v11 rights movement - wh1ch is hlghly symbollc in orientation. We have
presented a ratlonale for this set of goals which makes them appear qulte
reasonable, ‘but the fact- remains that a more "Welfare orlented" approach ‘
would also seem reasonable. There are probably a number ‘of reasons why
the civil rights groups have made this choice. First, a-welfare orienta-
tion would plunge the movement.into the dlfficult task of trying toieval—
tate the .quality of education, and would make it very 'difficult for the
NAACP to fall back on its area of greatest experience, legal redress. In
addition, the precedent of the southern school cases is handy, and many
civil rights leadérs are committed to demonstrating that racial discrimi-

nation‘is>as‘rea1 in the North as in the South.

In addition, a welfare oriented concern for Negro school achieve-
ment falls into the trap of raising ‘the issue of 1nnate racial inferiority.

" If the school system chooses to ‘grant that Negroes do not on the- average
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learn as well as whites and then cites "cultural deprivation’ as the rea--
-son, the implication of innate inferiority is clear. -This is a very
frightening issue, simply because many Negroes, very likely including civil
rights 1eaders, are unconsc1ously afrald that there is truth here.l Thus
we think there is some pressure on the civil rights leader to- stay with

the issue of segregatlon, rather than Open this. Pandora s box, where he

may find evldence that his worst fears- are true,

However, the school integration issue can be transferred from North
to South easily only if there is evidence that the schools are in fact in-
tentionally segregated. What happens when there is little or no evidence
of de jure segregation? There is still one more test. the -school system can
be put to; they can be asked to demonstrate not merely that they have no
segregated schools, but that they personally approve of integration--this
leads to the development of the de facto segregation issue, By continuing
+to focus on ' schools despite the change in the type of demand made, thé civil
rights movement has chosen to fight a battle on unique terrain, .The de
'igg;g school segregation lssue is possrbly the only case where the movement
-1ntentlona11y sacrlflces 1ts strongest weapon, the ab111ty to reveal pub-
licly that the enemy is 1ntent10nally dlscrlmlnatlng agalnst Negroes. On
the other hand, they have the opportunlty to win a maJOr moral v1ctory by
forcing a publlc body to commlt itself, not- merely to nondlscrlmlnatlon,

“but’ to intentional 1ntegrat10n and to the principle that publlc bodies

-should go out of their ‘way to help Negroes achieve equallty

The school board must face thlS new demand with very little help

-available to it.. The board cannot depend upon the superintendent, whose

narrow -orientation is-an invitation to extensive controversy. .The

1No research with adult Negroes has established this point, but
the work of Goodman (1952) and K. B, Clark and .M. P. Clark (1947) with
children in doll play point toward this finding. These two studies found
that if young Negro children (aged three to six)- were offered a choice of
brown- or white-colored dolls," they would choose the white doll to play
with-~in jsome cases with a transparent comment that the brown one was. ''bad
all over" or that the brown doll was a '"nigger."
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educational profe581on has not taken a pOSltlon which could gulde an 1nd1h
vidual school. The federal courts have not made decisions which g1ve
guidance to the school boards, and the federal government has taken no’
raction. The only help the school board has received in the form of a ghide-
.line for policy has been from'state governments. A number of states have
passed legislation committing school boards to'a policy of furthering inte-
gration, and in particular, New York's State Commissioner of Education has
‘played -a very active role in helping local boards to bring their practices
into line with this policy. .We saw in the case of Buffalo that Commissioner
‘Allen's intervention had an importaﬁt effect -on the behavior of the board.
-Although we have no data, it seems likely that the same sort of thing is
happening in other states as well.  The effect of the state's intervention
is to resolve the ideological issue.and leave the contesting parties with

the simpler problems of negotiating the details.of the settlement. -

The school iﬁtegratioh conflict haS:some-parallels with labor-
management negotlatlons-—not the present highly structured-and rather tame
contract negotiations, but the recognition battles during the first part
‘of this century. At that time there was ‘no common - acceptance of the prln-
.ciple of collective bargalnlng. The factory owner was faced with'an un-
-precedented demand, ‘and it was largely up to him to decide whether it should
‘be considered legitimate. If he chose to deny the legitimacy of the workers '
demand, the result was sometimes:a long and blood-drenched strike. The issue
was redefined with the.passage of the Wagner Act and the establishment of
the National Labor- Relations Board. .We shall see when we turn.to the de-
-segregation of southern'schools-(Report No. 110B) that .the federal govern-
ment is now playing a strong role which has ‘apparently redefined the issue
and prevented overt social conflict., The federal government may eventually
play some sort of lesser role in the:North, possibly serving as:a mediator
of disputes. One can imagine the NAALP and the school board agreeing to-
bring in a federal mediator just as they presently agree to the appointment
of a biracial citizens committee . or to calling on the state commissioner of

education.
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Thus We see a distinct possibility that a nat10na1 cllmate of -
oplnlon wlll develop which Wlll narrow the range of alternatlves open to
school boards and hence dampen conSLderably the confllct they are now

‘fac1ng

If we continue to look to the future, we also see the possibility
that the civil rights movement will become moré welfare oriented in its
-approach, The federal government has here set one guideline by redefining
da part of the civil rights revolution as.a-war on poverty. in addition,

. the continued emphasis of the schools on compensatory education is an in-
‘vitation to the movement to engage in a dialogue in these terms. Finally,
the new civil rights groups have stressed grass-roots organization, Since
the people "in the neighborhoods" seem to be more welfare oriented, this
will also have an impact on their orientation. Whether this will lead to
more or less conflict with the schools is hard to say. . On the one hand,
it will prevent the present "hang»up” on ideology; on the other hand, as
we pointed out eaflier the welfare oriented civil rights movement may de-
mand much more in the way of results. One possibility is that there will
be g;eat pressure for the publication of achievement test scores, just as

_there was pressure for publication of racial censuses of schools,

- If these changes.occur, how much-of our-analysis of the differences
between cities will remain valid? It is-a truism that the conditions which
lead to successful resolution of one issue will not necessarily lead to
resolution of another issue, and a more welfare oriented issue, or an
issue which requires. coordination with the demand of the staté or federal
government, would in many ways be different from what northern schools
‘have faced until now. We shall see when we look.-at southern school de-
‘segregation that the factors which lead toiachiescence ih the Norfh are
not as important in the South. 1In particular, because of the ideological
and legal clarity of the issue, southern board members do not have to be
race liberals in order to'acquiesce. However, this does::not mean:that ‘the

.issue will change completely; certainly, it is hard to imagine a condition
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under which the_racelliberalism of the school board would be:of no impor-
tance in determining the outcome. ' ﬂ ' -

It also seems plausible that the typology of school boards based
upon. the.presence or absence of (to put it simply) the "upper class". and
"middle class" in the city will remain of interest. How cities will change
in these respects is hard to predict, of course. It seems to us that the
increased participation of the civic elite in local decision making has
been due to an increased interest in economic development and improvements
in civic welfare, and not because of any rising interest in "reform.” This
-suggests that there will be little charter reform, weakening of political

'parties, or elimination of patronage; and that conéeduently, if the .interest -
of the civic elite continues to grows, more cities will fall into the "bal-
-ance of power'" cell in our typology, where an active civic ellte coex1sts
with strong polltlcal parties. Granted continued increases in leisure
time and in levels of education w111 encoufage more independence on the
part of the voters, but if the etruetore of goverhment is not changed, po-
litical parties wili not be. aopfeciably weakened, especially in the "bal-
.ance of power" cities. Up to now, reform,has been a:double edged sword
which has destroyed the pollcy-maklng ability of government at the same
‘time that it has eliminated corruptlon. However, there is some evidence
that opinion leaders in this field have become more conscious of the need

for governmental.centrailzatlon"and:for'strong;polltlcal_partles.

The other main goal of this study was to develop some ideas of the
differences in the political '"styles" of cities. In our attempt to do so,
we have been forced to paint in broad strokes--to take avfew variables and
try to -extract the maximum in explanatory power from them. In the process
we have left a great many questions unanswered. And certainly, other fac-
tors must be introduced. However, we do think that the two factors--the
role of the civic elite and the openness of the system to public participa-
tion (which seems to be what is reflected in the socio-economic status of

the city and in its correlate, the strength of political parties)--which
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are the basis for our typology will reappear in analyses of other issues.
The pervasive influence of the political partyiih structﬁring even the
one governmental institution which is most often out of ?olitics, the
'school board, is surprising, if we are correctvin this conc¢lusion. We
suggested that the presence of strong political parties tended to result
in the organization of the civic elite; and that the two factors together
then led to:a highly structured process of school board recruitment and
produced-a cohesive school board, 1If this is correct, then it follows
that there will be very few areas of community action where the tightness

of the party structure will not play a role.

_ At several points in this report we have advanced hypotheses, fully
reallzlng that our own data constituted 11tt1e or no ev1dence for them.

One of these peints is in our conceptuallzatlon of the "civic elite." We
have taken'a‘pbsition’somewhere'béEWeen the power structure theorists énd
their-cfitiqs. Like thé students of community power  structures, we have
~accepted the notion that economiC'aﬁd civic leaders -play a major role in
iocal politic¢s, but we have rejected the notion that there is a structure
of power; ‘Rather-we have advanced the idea that the civic elite is a
very loosely related grdup of persons who participate in local politics

-as iﬁdividuals-and who frequently act with 1itt1e intention of furthering
‘their own direct economic interests, although they may well be furthering
the goals of the bu31ness class. For cities in the 400,000 to 1,000,000
size range, the main factor-whlch seems to explain their ability to organize
-and influence local government is the extent to which this group still
“lives in the city. Obviously, we c¢an expect that when we study.smaller
cities, we will find that here.also some elites will be powerful while
others are weak. Yet in smaller cities we will probably find that the
-elite is not suburbanized, and we will have to turn to some other factor
as-an explanation. This is one of the many questions.left open by this

.research.

Counts - (1927) demonstrates clearly that at the time of his writing

«school boards dreW very feW -of their members from the laboring class which
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made up the bulk of the population. = Counts makes it clear that his re-
search is motivated by fhe»assumpﬁioﬁ'that the.businesémén whé are so :
heavily 6vérrepresented”on’schbbl boards wodld’not.fepreéénf:thé.interests
df the workers in the way that wofkéré-would.ifvthey were-éble to serve
on school boards. Today the radical voices of the civil righté movement
pick up a related theme - and diécuss'thé "white power structure.” ‘However,
our data indicate clearly that the members of the Whité'power'strﬁcturé
-and the business class are the ones most willing to;break‘with trédifions
-and to innovate in order to meet the demands of the most oppressed group
in our society. The finding is really not so surprising. Furthermore,
we see no reason to-accept Counts' assumption--that putting working-class
men -on school beards Wiil eliminate the school system's middle class bias.
When we examine a school board made up of professional politicians with
"close ties to the working c¢lass, we do not see a different educational
philosophy in operation. It may well be that all school systems. operate
with a heavy bias in favor of the middle class. But if this is true, more

will need to be done than simply appointing a ''proletarian' school board

_to change this.

The .continued increase in research into educational decision making
has tended to emphasize the role of the school administrator and by com-
-parison has tended te ignore the school board. In the case of school inte-
gration, however, it seems clear that the school board has more influence
.on the outcome than does the superintendent. In-designing this research
‘much -attention was paid to the channels of direct communication and influ-
ence which operated on the school board to determine their decisions--in-
fluence not only from the superintendent but also from the civic elite and
political leaders. With few exceptions, we found the_échool board to be.a
highly autonomous body. Thus we are tempted to reject one view of the city,
that of a tightly structured political body in which behind-the-scene

influence tends to place control of major decisions in a few hands.

The decision about school integration is one of the most important

‘to. be made in any city, and we find that the powerful men of the city either
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do not choose to influence this decision, or attempt to and are unable.
Yet at the same time, we find that ciﬁiesvwhich‘have influential civic

~ elites have school boards that act as _if they were being influenced by
the elite. The reason for this coﬁsistency is. that the influentials exert
their influence indirectly by acting to set a "style' of politics for the
city. It is this politicall. - étylevwhich overrides the actual formal
governmental sﬁructure to produce a school board which then takes actions

‘appropriate to the style.
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THE SELECTION OF THE SAMPLE OF CITIES

The universe from which the sample of northern cities was selected
is all cities between 250,000 and 1,000,000 in population having 10 per
cent or more of its population Negro and located outéide of those states
in the Confederacy in the Civil War. The universe was limited to cities
with 10 per cent or more of. the population Negro, so that there would be
some assurance that the issue of school desegregation had been salient
in the community. Cities over 250,000 were chosen by the definition of
the study as being "large" cities. Cities over 1,000,000 in population
were ellmlnated--partly because the issue in these cities would probably
be too compllcated to fit into a comparatlve framework, but prlmarlly
because we felt that those flVe cities had been studled already by others.
The twenty cities in the universe include six border cities (in Oklahoma,
Missouri, Kentucky, and Maryland),:five ﬁortheastern cities, séven midwestern

cities, and two in the West.

With this universe established, the sample was selected on the.
basis of three variables--geographical location, size, and proportion of
the population Negro. Location was considered relevant because of possible
cultural factors, i.e., in the contrast between border states -and the rest
of the North, or betwéen West and East. The politics, economics, and social
structure of cities is thought to vary by size, and thus this variable was
introduced. The relative proportion of the population Negro is thought to
raffect the system of politics and leadership within the Negro community and

the relationship between the Negro and white segments of the community.

Further, it was decided to select the sample of cities in matched
pairs in order to increase the range of comparative variables which could

be analyzed. The size of the sample is eight cities.

The first step was to divide the cities into border cities and

northern cities., There are.six border .cities and fourteen northern cities.
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‘The decision was then made to select one matched pair of border cities-and
three matched pairs of northern cities, Thus two graphs - of population size
by percentage Negro were constructed, one with border cities.on it (Figure

~A=I1.1) and one with northern cities onit (Figure A-T1.2).

- In Figure A-I,1, with the use of the principle of least distance
between cities in-a pair, the cities-are easily divided into three pairs
-as indicated on the graph--St, Louis and Baltimore, Louisville and Kansas
-City, leahoma;C;ty and Tulsa. The three'pairS»were-put on three pieces
. of paper, dropped into-a hat, and one was drawn. The pair selected was

"St, Louis with Baltimore,

The selection of the three pairs.of northérn.cities-was begun in
the same manner. - Since we had-already drawn-a pair of large cities with
?largeﬁNegro-populations, it was decided to draw three more pairs which
‘would include small cities with large Negro populations and both- large
+and - small citiesrwith small Negro populations. The fourteen cities were
divided into the four quadrants shown in'Figure;A-iEZ, and the cities were
paired-within each quadrant-as much as possible. .City A in the upper right
‘hand corner could not be paired with any other-city and was in the same
quadrant ‘as St. Louis-and Baltimore, so it was eliminated; we then found &
that if we.eliminated City F, the remaining twelve cities could be paired
as-shewn. In every case a port city was paired with another, and inland
‘cities were paired with each other, - Since it was necessary to conceal the
names of two of these cities in the report, they will not be identified

here.

_ In the initial drawing the pairs D-E, G-H, and K~L were selected.
However, we decided that-the-pairs drawn had several problems; fitst, our
preliminary contact with informants in cities G'and H left us uncertain
‘whether racial issues had ever come up in the-schools; second, we felt that
‘We Were overrepresenting one region of the country, since G, H, K, and L are
all in the western New York-Pennsylvania-Ohio:area. . Finally, it was decided
that an additional western city would be useful. . For these reasons, cities

‘Gand H Wefe dropped-and cities M and N.added.
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- COMPARING THE EXTENT 'OF SCHOOL SEGREGATION IN THE EIGHT CITIES

In all eight cities-a racial census of the pupils by school has
been made. ¥rom this it is possible to derive several different indices
of the extent of school integration. The index we have chosen to use is
_the percentage of the Negro elementary_school population in-échools that
-are over 10 per cent white in’enrbllment. This percentage varies from
8 per cent in St. Louis (before the increase in bissing of Negro students)

to 70 per cent in San Francisco, as shown in Table A-II.1.

We noted in- Chapter X that there is little or mo relatiorship be-
tween the number of Negro students-in integrated schools and the attitude
of the civil rights movement toward the school system. This is to be ex-
pected, since the extent of segregation in the school is largely outside
‘the control of the school system. - The most ambitious program of school
integration in this sample is probably St. Louis'; and it has increased the

percentage of Negroes in school with whites by only 6 per cent.

Figures A-II1.1 and A-II.2 indicate the roots .of school segregation.
In the first figure we have plotted the index of school integration against
‘the Taueber coefficient of residential segregation (K. Taueber and A. Taue-
'ber, 1965). The Taueber coefficients are indices of dissimilarity between
-the location of the Negro and white population, and they approximately in-
.dicate the percentage of the population which would have to move in order
to disperse Negroes equally throughout the.city. We have used the comple-
ment, 100-T, in Figure A-II.1. In Figure A-II.2 we have added a second
factor, the size of the Negro school population. In general, the number
of Negroes in integrated~schoois will be related to the number who live
on the periphery of the ghetto, and the length of the periphery increases
‘proportionately to the square root of the population, so we have used the
‘squére root, The correlation is not very high in Figure A-II1.2, and we
-are tempted to try to determine how much of the deviation might be attrib-

uted to school policy; but most of the deviation results from the fact that
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~ the more irregular the shape of the ghetto, the greater will be its periph-
ery in relétion to its area. For example, three of theffohr cifies which
fall above the regression line have more than one Negro ghetto; the four
‘cities below the line have the bulk of their Negroes concentrated in a

single residential area.

TABLE A-II.1

-PERCENTAGE OF ‘NEGRO ELEMENTARY SCHOOL PUPILS IN SCHOOLS
-WHICH ARE .OVER 10 PER CENT WHITE, FOR EACH CGITY

City _ v Per Cent
San Francisco. . . . , e e s e e w210,

Bay City T T 57
v e e e e ww 48
B S T 37
boe e e e et e e e .- 28
Buffalo . ... ., .., . e e e e e . 20

¢ e R 17
St Louis .4 w4 . 4. ... .. S

Pittsburgh . . ,
Lawndale . . ... ..,

Newark . . .

-Baltimore . . . , . .
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Figure A-II.1.--Extent of School Integration and
Index of Residential Segregation
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ERRATA

Page xi, line 18: For' .position or the school board read position of the
school board

Page xii, line 7: For arrénging onélhéur Eééi averagiﬁg ohé.hogr‘

Page 3, iine 2; For 1954, 1955 and “read 1954, 1955, aﬁd

Page 3, line 24; vEgglbthe Soufh, read the Deeb Soﬁth,

.Page 6, line 10: For égree? bégéi  agreed,

Page iﬁ,xliﬁé.ZQ:' EgiF like Mbntégoméry, ‘gggg .aé in Montgomery,

‘Page 21, line 9: For "The Girls"  read "The Girls")

Page 28, line 23: For education, can -read  education.can

Page 29, line 16: .For until March 17, read wuntil May 16,

Page 30,vlineL%: For .seven.days before read eighg days before

“Page 32, line 12: For On October 9 read On October 9, 1960,

‘Page 38, liﬁ;é 6-;:;T£é£' CPE ﬁ%égpreéiéel§ the answer to the school bdard'é

- . -brayers so much so that it seems:likely that either members read

CPE was so precisely the answer to the school board's prayers that
it seemsnlikelyvthat_somg_members -

Page 36,;limes 11-12: :For -members Riécke, Sutherland, and Shepard read
members Riecke and Sutherland :

Page 40, line 4: -For. . came out-more or less-=- read came out--more or
less-- ’

Page 40, lines 7-8: For Governor Davis responded to this plea read
- Governer Davis, goaded into action by increaseg legal pressure from ’
the NAACP, seized control of the school board
Page 54, line 31: For had a definite plan read have a definite plan
Page 58, line 17: For Rittner read Rittiner

Page 38, line 32: For school read schools

Page 60, line 3: For the New Orleans deligation read the New Orleans
House delegation

Page 64, lines 4-5: For sargent-at-arms read sergeant-at-arms

(Continued on overleaf)
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ERRATA (Continued)

75, line 30 For as He wént Ho@q read as he went home

78; line 16; For Huntley and Brinkly, read Huntley and Brinkley,

_——

80, line 14; For  in petition .read a petition

96, line 9: For Skelley Wright read Skelly Wright

98, line 6; For Their power take ~read Their power ﬁakeS'
101, line 14: For they oppose read they opposed

104, line 2; For most frequently as named as read most frequently
named as ‘

119, line 1: For and the elite? read the elite?

=

146, line 15 or a local businessmen xead a local businessman

1

152, line 21;°

52l

or Orleans) are zread Orleans), Negroes are

‘!

165, line 4:: For making a priori commitment to regarding read maklng
an a priori commltment to regard :

166, line 26: For ~principle factors read principal factors

168, lineg 15-16: For the civic--their read the civic elite~~their

171, line 10: For The emergency of read The emergence of

172, line 24: For "Field Reports of Desegregatiqn read "Fleld
Reports on Desegregation

174, line 11: For (Engleton Imstitute read (Eagleton Institute




