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a note from the EDITORS

When Critical Planning was founded four years ago by five students in the Department of
Urban Planning, we knew that while our future was uncertain our mission was very clear:
to provide a forum for students in urban planning and other aligned fields to present their
research. Itis incredibly encouraging to map the progress of this publication during its first
few years. The journal has matured considerably since its inception. We no longer have a
staff of only five members. Instead, over fifteen students contributed to the development of
this year's issue. Equally as inspiring, however, is the continued originality and quality of
the submissions. In naming the journal Critical Planning, the original intention was to
publish works in a variety of formats — policy critiques, fiction and poetry, theoretical inves-
tigations -- that shared the common purpose of thinking and rethinking the purpose and
meaning of urban planning.

In the tradition of our original mission, the articles in this year's issue of Critical Planning
share the similar theme of questioning the ways in which urban planning is conceptualized
and practiced. Some articles challenge traditional views of the relationship between urban
planning and the state. Whether they describe the political implications of economic restruc-
turing in Los Angeles or Chile, they are all concerned with democratic and redistributive
justice. Conrad assess the state of campaigns for living wages as an economic development
strategy. Rosenfeld and Marre present the effects of neoliberal economic restructuring and
privatization on the Chilean economy.

Two other articles consider the ways in which planning is theorized and practiced, and they
urge the reader to consider what is often left out of traditional planning discourse. Freeman
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explores alternatives for addressing racism in housing policy. Like Freeman, Deka is also
concerned about the social impacts of different planning policies, and the context for his in-
vestigation is mass transit subsidization.

Three contributions provide us with a model for rethinking planning pedagogy and theory.
Smith brings our attention to the use of race as a political construct in our society and its
implications for the planning profession. Caputo-Pearl proposes a new model of progressive
planning grounded in a grassroots democratic epistemological framework. Looking at gen-
der experiences in the built environment, Fung suggests two approaches to deconstructing
the dominant patriarchal and capitalist structure.

Three short stories explore women's role in planning, both explicitly and implicitly. Villacorta,
Shimshon-Santo and Castro share memories of their experiences in the built environment
and/or participation in the planning process. A further unifying theme is that these articles
take place in Mexico or Latin America. What makes these articles so unique is that they
marry fiction and reality. And finally, Polston and Sonksen share their poetic views of Los
Angeles' everyday life.

As we end our tenure as editors of Critical Planning, we look forward to seeing a new genera-
tion of urban planning students take over the leadership. We know that we will look forward
to continuing to watch the journal mature and develop. We wish our sucessors all the best.
Our experience with the journal was extremely rewarding, and we know that the next gen-
eration will have an equally positive experience.

Mirle Rabinowitz Bussell & Liette Gilbert, Editors
June 1997
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LIVING WAGE CAMPAIGNS AS AN

ECONOMIC DEVELOPMENT STRATEGY:
FROM SHORT-TERM GAIN TO LONG-TERM SUSTAINARILITY

Campaigns for living wages do not
readily conform to currently accepted notions
of economic development. Indeed, if
economic development is, as suggested by the
American Economic Development Council
(AEDC), "the process of creating wealth
through the mobilization of human,
financial, capital, physical and natural
resources to generate marketable goods and
services” (Bingham and Mier 1993: vii), it
is not clear how such campaigns could fit this
definition. While many practitioners
currently debating the functions of economic
development accept the AEDC's
characterization, others, however, suggest
that key goals of economic development
should be expanded to include a concern with
a more equitable distribution of wealth and
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power, and broader citizen participation in
development strategies.

A considerable amount of resources
earmarked for economic development by
states and localities is currently devoted to
attracting industries, encouraging small
business development, or providing
increased training and education
opportunities for workers. However, an
alternative strategy emerging at the local
level provides a different focus for these
development efforts, by addressing the triple
goals of wealth creation, equitable
distribution of resources, and increased
citizen participation. This emerging
strategy, which aims to increase the
minimum wage of certain groups of lowwage
workers, has been underrepresented in
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economic development literature and merits
the serious consideration of practitioners in
the field. In the past several years, this
strategy has taken the form of grassroots
campaigns which assert that local
governments have a responsibility to ensure
that contracting private companies provide
a "living wage" for their workers.!

Taken as a group, these efforts can be
viewed as one response to the consequences
of economic restructuring processes that
have been shaping US cities since the late
1960s. That is, these campaigns are one
collective answer to: 1) the local manifesta-
tions of national trends, including the
gradual yet devastating decline of key indus-
trial sectors (resulting in significant losses
of well paid manufacturing jobs); 2) strate-
gies on the part of local governments and key
industries (like real estate, for example) to
externalize the effects of an economic reces-
sion by eliminating jobs in favor of contract-
ing with other service providers; and 3) the
expansion of low wage service jobs created
by publicly subsidized redevelopment
projects. Politically, these living wage cam-
paigns are also partly a response to Congress'
continuing reluctance to raise minimum
wages to keep pace with inflation, and to the
limited nature of minimum wage increases
implemented by the Clinton Administration.2

This paper reflects on the experience of
living wage campaigns thus far, discussing
their viability as strategies for economic de-

velopment and suggesting some prerequi-
sites for their effectiveness. The paper is not
meant to be a comprehensive study of these
campaigns, but a preliminary assessment
which could help guide further action. This
paper suggests that living wage campaigns
have the potential to take two different
courses: they can be legalistic measures
around a short-term goal that may have lim-
ited scope and effectiveness in the long run,
or they can be tools for broader efforts which
build worker and community power and pro-
mote structural economic change. While or-
ganizers of living wage campaigns are
clearly knowledgeable about day-to-day tac-
tical struggles, they often have few opportu-
nities to reflect on long-term strategic ques-
tions which can have a significant impact
on the shape of the campaign. Students of
economic development, however, are in the
privileged and unique position to reflect on
these larger issues and to develop an inde-
pendent and critical perspective.

Introduction

On April 1,1997, the Los Angeles City
Council voted 11 to 1 to override Mayor Ri-
chard Riordan's veto of an ordinance estab-
lishing a package of living wages and ben-
efits for the employees of city contractors and
companies receiving city subsidies. The or-
dinance required these companies to pay
workers $7.25 per hour with benefits, and
$8.50 per hour without them, representing a
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substantial improvement for workers in
these firms. Thisvictory for low wage work-
ers was the culmination of a year of public
debate, and a far longer and more compre-
hensive process of coalition building among
labor, community, and religious activists in
the area. Indeed, this particular campaign
is just one of a number of recent efforts to
implement such requirements which have
met with differing measures of success. As
of January 1997, the Worker Options Re-
source Center (WORC) in Washington, DC
had identified eleven similar measures
around the country which had already been
approved or enacted since 1990 and which
had been applied to the state, county or city
level. As of the winter of 1997, at least twenty
other additional measures were either in the
planning or proposal stages. The eleven
measures already approved by local govern-
ments differ in their scope. For instance, one
is a pilot program in the state of Maryland
that was announced in the summer of 1996.
It was established to study the economic ef-
fects of providing living wages for workers
in a state-owned facility.3

Of the remaining approved measures,
seven require companies contracting with
city governments to implement certain wage
provisions (and benefits in some cases), and
two measures require companies receiving
public subsidies to implement similar pro-
visions. The Los Angeles, St. Paul and Min-
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neapolis measures are the only successful
pieces of legislation to date which establish
wage and benefit requirements for both city
contractors and companies receiving public
subsidies.

Taken as a group, living wage cam-
paigns have consistently been premised on
three arguments with respect to
government's role in economic development
policy. The first argument is that by
contracting with or providing financial
assistance to firms that pay low wages, local
governments subsidize employers and lose
money in the long run since they must
provide these same low wage workers with
food stamps, emergency medical care, or
other benefits. A policy which encourages
low wages also results in a reduced tax base
from which to draw funds for needed ser-
vices.d A second argument used by these
campaigns is that companies receiving sub-
sidies from a local government, or contract-
ing with that government to provide ser-
vices,5 have a responsibility to city residents
in return, and that this responsibility can be
legislated by the state with sufficient power
from the grassroots. This argument directly
challenges the assumption that global eco-
nomic competition results in an inevitable
"race to the bottom" in which itis impossible
for localities to establish any checks on cor-
porate power and mobility. Third, organiz-
ers of these campaigns directly challenge the
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notion that existing economic development
policies which support capital investment are
inherently beneficial to low income commu-
nities and low wage workers. Organizers
argue that these same policies in fact end up
burdening low-income citizens, through a
reduced tax base and an anti-union bias.
This argument explicitly challenges the no-
tion that job growth in and of itself is a satis-
factory and unproblematic goal of economic
development policy.6 Living wage cam-
paigns have revealed that many city and
state governments are currently encourag-
ing the development of jobs (through provid-
ing subsidies or offering contracts) at wages
which cannot support families, which in turn
increases the level of dependence on AFDC
and other government services and does not
allow workers to buy the consumer goods
they help produce. Forexample, several stud-
ies used by the Los Angeles Living Wage
Coalition identified specific communities
where lowwage workers live, and they sug-
gested that increasing the standard of living
for these workers is an effective strategy for
revitalizing these neighborhoods (SEIU
1995; UCLA 1992). These arguments
challenge an approach to economic
development which privileges the role of the
corporate investor, and places the emphasis
on the "risk" of the investor as if workers
were only "disposable participants”
(Beauregard 1993:270).

Most of these living wage campaigns
have emerged out of the struggles of organi-
zations experienced in progressive political
action: those active in labor movements,
working with low-income community com-
munities, or involved in economic conver-
sion projects. Many of these groups define
their long-term goals as "economic
sustainability" or a reordering of economic
and social priorities. In 1995, for example,
the organization Sustainable America pro-
posed an alternative vision to what it called
the "lowwage, high-waste" path of economic
restructuring. This proposal acknowledged
a lack of communication and coordination
among thousands of alternative economic
development projects nationwide, which Sus-
tainable America described as generally re-
source-poor, lacking technical experience,
and tending to focus on a single issue while
neglecting most other concerns. Considered
as a whole, organizers for Sustainable
America judged these efforts as being largely
ineffective against local, state and national
economic development policies which
systematically exclude workers and affected
residents from participation.

Sustainable America proposed the
outline of avision for what it termed a "high-
wage, low-waste™ alternative to current
economic development practices. The
elements of this alternative strategy
included: 1) focusing efforts on business

Critical Planning



Conrad/ LIVING WAGE CAMPAIGNS AS ECONOMIC DEVELOPMENT

"retention and renewal" instead of business
attraction; 2) linking all government subsi-
dies to specific wage and benefit provisions;
allowing and encouraging public participa-
tion in defining market goals; and 3) chal-
lenging the supposed "jobs versus environ-
ment"” dichotomy to acknowledge that job
preservation and environmental protection
can and should be complementary (Padin
1995).

The first part of this paper attempts to
assess the extent to which living wage
campaigns can and do work to achieve
longer term goals like those outlined by
Sustainable America. The second part of the
paper suggests ways in which future
campaigns for living wages can benefit from
these critiques.

Economic Development by Way of
Living Wages
Challenging the Assumptions

Living wage campaigns are clearly
labor-oriented in their focus. In their aim to
improve wages and living conditions for
specific groups of workers, they directly
challenge economic development strategies
which privilege those with significant access
to capital, namely business owners and
investors. By engaging members of the
public in organizing efforts around ballot
initiatives or legislative measures, campaign
organizers also emphasize the inherently
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political nature of the economic development
process. By forcing debates about the na-
ture and course of development into the pub-
lic arena, and by critiquing the process by
which subsidy policies are planned and
implemented, these campaigns challenge the
notion of economic development as an objec-
tive problem solving technique best left to
technical "experts."7

Part of this strategy has included
incorporating workers' personal testimony
about their experiences on the job and the
impact of lowwages on their lives into public
debates about development policy. The Los
Angeles Living Wage Coalition, for example,
was successful in saturating the local media
and City Council hearings with stories from
workers employed by firms contracting with
orreceiving subsidies from the city, relating
how current minimum wages and a lack of
employment benefits affect the welfare of
their families. In order to head off the
opposition's suggestion of instituting
voluntary wage and benefit goals, workers
also testified about past failures of their
employers to adhere to voluntary
requirements (Janis-Aparicio 1996). Inother
states, the strategy of including workers as
integral participants in economic
development strategies has been even more
pronounced. In New York City, for example,
organizers for ACORN (Association of
Community Organizations for Reform Now)
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attempted to involve community membersin
researching companies targeted for involve-
ment in the organization's hiring halls.8

By integrating the life experiences of
workers into their efforts, living wage cam-
paign organizers challenge the assumption
that workers themselves cannot he a legiti-
mate source of knowledge about economic
activity, an assumption implicit in the logic
of policy initiatives and dominant discourse
on development issues (Beauregard 1993).
The range of options for involvement of
workers in these campaigns has not yet been
fully explored. To date, only a handful of
campaigns have consistently engaged work-
ers directly in research or campaign strat-
egy.

Just as important, living wage campaign
organizers offer a fresh perspective on cost
efficiency as it applies to the functions of
business. This perspective takes issue with
the notion that a "good business climate" is
a low wage, low benefit one, and instead
takes a long-term view of the costs associated
with low wages. With regard to the impact
on the private sector, many living wage
campaigns use similar arguments, stating
that there is little evidence of the following:
1) that job growth will suffer as a result of
higher wages; in some situations higher
wages have actually caused an increase in
jobs; 2) that demand for products and
services are likely to increase as a result of
higher wages; and 3) that an increase in

wages results in less employee turnover (and
lower training costs for businesses as a re-
sult), and in increased worker productivity.

Have Living Wage Campaigns
Been Successful?

The ability of living wage campaigns to
counter their opposition and redirect
discussion about the nature and goals of eco-
nomic development has met with mixed suc-
cess. Their levels of short-term success have
been dependent upon the political climate in
which the campaigns operate, the organiz-
ers' strategy plans, and their choice of tac-
tics. The contrasting experiences of organiz-
ers in Baltimore and St. Paul highlight the
lessons learned from these early efforts and
provide a framework for approaching future
campaigns.

In July 1995, the Baltimore City Council
passed an ordinance requiring workers hired
through contracts with the city to be paid a
minimum of $6.10 per hour. The ordinance
was a result of a grassroots campaign led by
BUILD (Baltimoreans United in Leadership
Development), the local chapter of the
Industrial Areas Foundation (IAF), and
AFSCME (American Federation of State,
County and Municipal Employees). Larry
Fondation, a key organizer of the Baltimore
campaign who now organizes with the IAF
in Los Angeles, attributes the success of the
campaign to several main factors. The first
was that campaign leaders married two
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strong grassroots membership organiza-
tions. On one side, BUILD has a mostly
working class and middle class African-
American constituency and identifies church
congregations as its main base of support;
on the other, AFSCME is one of the largest
unions in the country (Fondation 1996).
Another key factor in Baltimore's success
was BUILD's ability to exert enough politi-
cal power to gain Mayor Kurt Schmoke's
support for the measure. Before Schmoke's
election in the late 1980s, BUILD had out-
lined its own political agenda and had col-
lected 75,000 signatures (out of 225,000 reg-
istered voters in the city) in support of this
platform. Schmoke was essentially elected
on the agenda that BUILD had prepared.
Despite this, the Mayor initially balked at
supporting the living wage ordinance when
BUILD members suggested it in the fall of
1993. However, BUILD and AFSCME were
able to get the backing of City Council chair
Mary Pat Clarke, who then pressured
Schmoke into supporting the living wage
requirements (Fondation 1996). Butthe most
important factor in the Baltimore coalition's
success was the time-consuming work of
building the coalition piece by piece, and in-
volving those affected by the measure from
the very beginning of the process. In 1992,
BUILD organizers and leaders spent six
months talking with workers in low-wage
service jobs and as a result of this process
identified three major concerns: these jobs
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were highly subsidized; they were often cre-
ated as a result of privatization efforts, which
allowed outside contractors to pay workers
lower wages in order to make lower bids; and
they were often temporary. Based on this
hands-on research, BUILD launched a "So-
cial Compact Campaign" in the spring of
1993, which coincided with the City of
Baltimore's $165 million bond drive for reno-
vations of its downtown convention center.
According to Balia:

For the first nine months of the
campaign, BUILD leaders met with
public officials at the state and city level
to make three principles of the compact
clear: that more full-time, year-round
jobs be created with benefits and a living
wage; that advancement possibilities be
made available, especially for African-
Americans, to reach management level
positions; and that funds be made
available for training opportunities
(Balia 1995:25).

BUILD organizers and members also met
with officials at the Building Owners and
Managers Association (BOMA), the
Baltimore Arena, the Baltimore Convention
Center, owners and operators of temporary
employment agencies, and leaders of the
Hotel Motel Association. As part of their
efforts, BUILD targeted new construction
projects in the Inner Harbor which had re-
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ceived government financing but created low
wage jobs, by organizing a "subsidy tour" of
these employers. The purpose of these tours
was to involve BUILD members and orga-
nizers in gathering information about the
race and the wages of workers in the subsi-
dized area and to picket employers who re-
fused to release the information (Balia 1995).

In the fall of 1993, AFSCME and BUILD
joined forces to create the Solidarity
Sponsoring Committee (SSC), an
organization composed of workers affected
by the proposed ordinance. This new
organization acted as aworkers' association,
though not an actual trade union, and had
the function of joining lowwage workerswith
members of black communities who saw it
in their interest to support the living wage
campaign. AFSCME agreed to fund the
Solidarity Sponsoring Committee, and
BUILD provided the organizing staff
(Fondation 1996).

A press conference organized in
November 1993 by AFSCME, BUILD and the
SSC drew 2,000 people and was attended by
the Mayor and City Council president. Atthe
meeting, city officials stated that they were
not willing to place wage and benefit
requirements on companies receiving public
subsidies. However, as a result of the press
conference, the Mayor did agree to establish
wage requirements for firms contracting
with the city. Schmoke created a task force
to study the cost and impact of this

requirement, and he asked BUILD members,
labor representatives and City Hall
administratorsto oversee the development of
this study (Balia 1995).

The history of the St. Paul living wage
campaign provides a significant contrast. In
the summer of 1995 a coalition led by con-
servative Democratic Mayor Norm Coleman
was able to defeat efforts by the New Party
and ACORN to pass living wage require-
ments for companies receiving city subsidies.
Although these organizations gathered
enough signatures to place the measure on
the ballot, Coleman was able to gain enough
support from business, labor and even
grassroots community interests to defeat the
bill. Supporters of the campaign identify
several reasons for the initial success of the
opposition in St. Paul. One was the issue of
timing: organizers' enthusiasm about the
initiative had the effect of pushing the mea-
sure too quickly, before sufficient ground-
work had been completed. Meetings with
unions and community groups that would
have been crucial to the success of the cam-
paign did not occur. This led to a ballot ini-
tiative which was eight paragraphs long (too
long, some suggested, for most voters to read
and comprehend), and which included pro-
visions that powerful unions did not support.
The local AFSCME chapter was strongly
opposed to a provision in the initiative which
established that St. Paul residents should
have priority for jobs created by government
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subsidies. The union in fact ultimately op-
posed the entire measure based on this pro-
vision. Mayor Coleman was also able to ex-
ploit his connection to the building trade
unions, which took issue with another pro-
vision in the bill requiring affected compa-
nies to give priority to workers in ACORN's
hiring halls. The building trade unions per-
ceived these hiring halls as competing with
their own, and they persuaded the Labor
Council to retreat from its support of the ini-
tiative.9 Because campaign organizers were
not able to build a sufficient base of support,
the Mayor was very effective in persuading
community members and workers to oppose
the measure. The Mayor and the Chamber
of Commerce sent out a mailing to every
house in the city, urging voters to "Stop the
Job Killer Initiative,"” warning that the mea-
sure would "discourage businesses from ex-
panding, locating and staying in St. Paul."
The mailing claimed that city policy already
required firms receiving subsidies to create
jobs, and that "if they fail to live up to this
commitment, they are in default and must
pay the money back” (Coleman and St.Paul
Chamber of Commerce 1995). A report in a
local newspaper revealed, however, that a
recent City Council audit determined that the
city in fact "has no idea how many jobs have
been created or saved by its aid to business:
Three-quarters of the recipients had not filed
the required job impact statements and in
any case the clerk in charge of processing
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has long been laid off" (Perry 1995:4).

Since the failure of the ballot initiative
in the summer of 1995, St. Paul and Minne-
apolis City Councils introduced and passed
living wage requirements in these cities.
These requirements, however, eliminated
some of the wider reaching aims of the origi-
nal legislation, such as the provisions requir-
ing the two cities to accord preference in as-
sistance to businesses engaged in enumer-
ated responsible laborrelations, and barring
the cities from contracting out existing pub-
lic sectorwork unless contractors paid a liv-
ing wage (WORC 1997).

In both the Baltimore and St. Paul cam-
paigns, success or failure hinged directly on
organizers' ability to create a strong and
lasting mobilizing base. Countering the
opposition in such efforts was in part a matter
of developing and refining arguments which
could effectively challenge prevalent notions
of a good business climate, but also a matter
of building this effective base of support
which could place significant pressure on the
local government. In Baltimore, the
campaign's strong base of support helped
BUILD and AFSCME persuade the Mayor to
view the ordinance as being in his own
interest. Schmoke gained politically from the
support of African American voters, and he
was forced to acknowledge that the city would
ultimately benefit because higher wages
meant a decrease in workers' dependence on
public assistance and services. Organizers
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of the Baltimore campaign were thus able to
exert enough pressure even with a narrowly
focused coalition, because they had sufficient
grassroots support (Fondation 1996).

Some Criteriafor Short-Term Success

Based on the experience of several key
living wage campaigns, | have identified
several criteria which can be used to
determine the success of a legislative fight
for a living wage ordinance.

1. Identifying a clearly defined problem.
Successful livingwage coalitions have explicitly
identified the problem that they propose to fix.
First, they have argued that poverty isprimarily
a result of low incomes. Organizers in Los
Angeles emphasized, for instance, that in the
midst of what was hailed as an economic boom
forthe city in 1990,19 percent of full-time, full-
year workers in the city made under $15,000
annually. Second, campaigns have emphasized
that companies receiving subsidies from most
local governments do not have to meet specific
criteria before receiving this money, and they
are draining funds that could be otherwise used
for much needed city services and
infrastructure. For instance, a survey
conducted by California Network for a New
Economy (CNNE) in 1995 revealed that out of
40 city, county and state economic development
programs affecting Los Angeles, only three are
listed as having job creation or wage level
requirements (CNNE 1995).

10

2. Developingclearlystatedgoals. Ona
broad scale, the goals of these campaigns are
a more equitable distribution of wealth, job
security and a social wage forworkers in the
local (primarily service) urban economy. As
mentioned earlier, another stated goal is of-
ten to challenge the assumptions underlying
the bidding wars between states for jobs and
dollars, which have reduced local
governments' abilities to provide services.

3. Challenging the assumptionsbusiness
interests have used to frame the debate. In
San Jose and Minneapolis, campaign
organizers attributed some of their success
to framing the living wage issue as one of
sound business policy, and they appropriated
some of the arguments of fiscal conservatives
to frame the debate. In San Jose, where the
South Bay AFL-CIO Labor Council
persuaded the county Board of Supervisors
to tie wage and benefit requirements to
government subsidies, organizers were
confronted with corporate arguments that
wage and benefit increases should be
voluntary, and not mandated as the Council
proposed. The Labor Council's response to
these arguments was to suggest that the
county was making an investment in firms
receiving subsidies. Those who supported
efficiency in government, living wage
organizers claimed, would be inconsistent in
opposing requirements for the disbursement
of government funds. If a legitimate business
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would not operate on the basis of non-bind-
ing agreements, why should the city govern-
ment (Rogers 1996)?

In Los Angeles, organizerswere at least
partially able to reframe the terms of debate.
In avideo produced for the Living Wage Coa-
lition, City Councilor Jackie Goldberg argued:
"We do need a friendly business climate in
LA. Butwhat is a friendly business climate?
Does paying the CEOs 25 times more than
the workers make sense, when the CEOs
don't even live in LA or pay taxes in LA, but
the workers do? We have a responsibility to
the working people who live and pay taxes
here in LA" (Goldberg cited in Khalil 1997:
10).

4. Realistically assessing the potential
for winning a ballot-based campaign. The
Los Angeles campaign, like the one in
Baltimore, chose to pursue a legislative as
opposed to a ballot-based approach, since
organizers judged that a ballot initiative
would be easily defeated in Los Angeles given
the strength of business interests. Indeed,
the living wage measures that have passed
into law so far have all been won through
the legislative process. A key benefit of this
process is that it allows for changes and
compromise, while a ballot initiative is
unchangeable. Each method has its own
implications for organizing strategy. In
Baltimore, for example, living wage
campaign organizers decided not to accept a
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provision in the City Council's measure
which would automatically index wage lev-
els each year. The purpose of this tactic was
to leave an opening for future organizing
opportunities around wage increases. On the
other hand, other organizers have noted that
adopting a ballot initiative strategy may have
a unique potential for grassroots organizing
through the process of collecting signatures.
Additionally, some have suggested that a
ballot initiative has the effect of attracting
infrequent voters to an election, which
Democratic candidates could perceive to be
in their interest, and which could help gain
their support.l

5. Allowing exemptions for small
business, dependingon the context. The Los
Angeles measure applied to a limited number
of concessionaires and service contractors
(contracts of $25,000 or more) and a limited
number of companies receiving local
government subsidies ($100,000 or more).
This had the effect of targeting larger low
wage employers, and eliciting support or
neutrality from smaller businesses in the city.
However, campaigns in other cities have
varied in their responses to small business.
In San Jose, small businesses were
specifically included in wage and benefit
requirements. Organizers there recognized
that small firms also often create low wage
jobs, and they wanted to make sure they were
included in the regulations. Small
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businesses in San Jose were also more will-
ing to go along with the measure because of
their particular situation. Since most of the
affected companies were startup high-tech-
nology firms for whom speed of production
was more important than cost, they agreed
to the wage and benefit demands on the con-
dition that their process for acquiring land
and environmental permits would be short-
ened. In St. Paul, however, where a ballot
initiative failed, there was no exemption for
small businesses, and the omission allowed
the opposition to organize effectively around
thisissue. The lack of an exemption was ul-
timately one of the factors leading to the fail-
ure of the initiative (Rogers 1996; Bradley
1996).

6. Balancing traditional, or strong
progressive, laborinterests with community-
basedleadership. The support of major trade
unions for living wage campaigns has been
an obvious prerequisite for these campaigns'
legislative success. In Baltimore, the
involvement of AFSCME was crucial to the
campaign's success, and AFSCME's
opposition to the living wage measure in St.
Paul had an equally strong negative effect
on the measure proposed there. In Los
Angeles, SEIU and HERE emerged as the
two unions with the greatest amount of
political clout and will have to push the
measure through the Council. However,
unions by themselves could not have
achieved these gains. BUILD's church-based
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constituency was clearly vital to the success
of the Baltimore campaign, and activist
clergy involved in the Los Angeles campaign
were similarly instrumental in transforming
the issue into one of moral responsibility.

7. Building on a favorable political
climate. For living wage organizers in Los
Angeles, the issue of political climate was
closely tied to their decision to make the
campaign a legislative, instead of a ballot
initiative, effort. The coalition, led by the
Tourism Industry Development Council
(TIDCO)L launched the campaign publicly
only after organizers were assured of
sufficient support to pass the measure in the
Council, and after Councilor Jackie Goldberg
had clearly committed to making the passage
of the measure a legislative priority. Further,
organizers cultivated City Council hearings
as sites of public debate, making persuasive
worker testimony central to the fight.
Church-based civil rights activists made
personal visits to the mayor to demonstrate
that he has a personal obligation to the city's
workers. This context helped to frame
support of the measure as an issue of basic
human dignity.

Hum Living Wage CampaignstoLong-Term
StrategiesforEconomic Development

The gains made by the Living Wage
Coalition in Los Angeles are clearly
impressive. While the number of workers
immediately affected by the new ordinance
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is relatively small (approximately 5,000),
coalition organizers' interest in continuing
research and organizing on public subsidy
accountability issues suggests that the scope
of the coalition's work will continue to
expand. More specifically, the TIDC intends
to embark on a two year long project to
compile information about local government
expenditures on economic development, and
to build a set of criteria that could govern
such expenditures Janis-Aparicio 1997).
The experience of this campaign
demonstrates that unlike ballot initiatives
designed to increase the minimum wage for
all workers at the local level,2 living wage
measures have a unique potential to be the
starting point of debate about the role of the
public sector in the local economy. However,
a few key questions remain: 1) how can other
living wage organizers act effectively in the
short-term sense of winning legislation,
while making their actions consistent with
longer term goals and strategy?; 2) what has
been the precedent for this emphasis on
structural change?; 3) what is practical and
achievable from an organizing perspective?;
and 4) how can the living wage coalition in
Los Angeles build still further on its
successes while incorporating these
concerns?

1. Living wage campaignscan develop
creative ways to educate workers affectedby
the proposed regulations, and involve them
directly in planning the direction of the
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campaign. Forinstance, in their effort to get
the Santa Clara County Board of Supervisors
to implement living wage requirements,
South Bay Labor Council staff members
participated in a task force that drafted a new
policy for county subsidies to business.
Although this task force was composed of
representatives from business and labor, the
Supervisors did not allow the direct
participation of individual workers or
community members. The Labor Council's
response to this restriction was to organize
large community meetings and letter writing
campaigns to pressure the Santa Clara
County Board of Supervisors on the policy.
Part of the strategy was to bring each
proposal discussed at the small task force
meetings to the large neighborhood meetings,
where they would be distributed and
discussed. Community memberswould then
propose changes, and the Labor Council
would bring these suggestions back to the
table. Organizers considered this a key
method of involving and educating affected
people without proposing a ballot initiative,
which might have had less chance of success
(Rogers 1996).

Campaign organizers in San Jose also
recognized the importance of developing new
leadership around these issues. Campaign
arguments and strategy were worked out in
a large group, which included repre-
sentatives from sympathetic business inter-
ests and more traditionally conservative la-
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bor interests, as well as politically progres-
sive groups. The large group process meant
that different interest groups needed to be-
come accustomed to working together. Ac-
cording to the Labor Council's Director Amy
Dean, those involved in the process learned
how to "turn business leaders' own argu-
ments against themselves,” resulting in a
more sophisticated and effective analysis
(Dean cited in Conrad 1996:3).

By the time the living wage campaign
got off the ground, the South Bay Labor
Council had already been able to build a base
of grassroots support for the living wage
campaign through conducting regular
trainings on the theme of popular economics.
As part of the campaign, the Labor Council
joined with other organizations working on
economic conversion issues to form Working
Partnerships USA. The purpose of forming
this new group was to create, in the words of
Labor Council Director Amy Dean, "an
organization that represents the voices and
interests of average folks, taxpayers and
working people in the debate over economic
development” (Dean cited in Conrad 1996:
3). As part of the campaign, Working
Partnerships held a series of community
meetings which addressed the local
government's role in economic development.
Thiswork ultimately paid off when about 200
community members attended the meeting
of the Board of Supervisors, and the initiative
was approved unanimously (Rogers 1996).
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As noted earlier, the successful living
wage campaign in Baltimore also directly
involved community members and affected
workers in determining the direction of the
campaign. The Baltimore effort was in fact
unique in its inclusion of BUILD members
in long-term research on the effects of
privatization and subsidization of low wage
jobs. Organizers also conducted an extensive
education campaign around the issue of
livingwages by identifying and targeting the
areas where they could reach the greatest
number of potential supporters (leafleting at
bus stops and fast food restaurants) and by
means of grassroots networking efforts like
house meetings and phone banks. The
campaign's success was largely dependent
upon BUILD's ability to mobilize a large
constituency, and to make the living wage
campaign a priority for its organization.

2. Some campaignshave setaprecedent
for connecting narrow wage and benefit
gains with broader concerns about the
direction offuture economic development. In
Santa Clara County, since the success of the
living wage initiative, the stated role of
Working Partnerships has been to keep
members of the coalition together, developing
popular education models for defining the
goals of economic development and
identifying mechanisms to achieve these
goals. The Labor Council realizes that the
coalition represents diverse interests, and
suggests that while a progressive majority
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is crucial, the aim of Working Partnerships
is not to reach consensus on the issue of what
should constitute economic development.
Rather, the goal is to get the various groups
involved to be able to articulate and
acknowledge their respective interests.
Labor Council organizers are also
continuing to push the issue of corporate
accountability by targeting the City of San
Jose for wage and benefit requirements for
subsidies and contracts. Organizers have
identified the issue of local control over land
use as another concern which can be easily
related to the overall goal of corporate
accountability (Rogers 1996).

Another organization which makes
these connections is Minnesota Alliance for
Progressive Action, a coalition of unions and
community groups which won "clawback"
provisions in the summer of 1995.13 These
provisions stated that if businesses receiving
financial assistance from the state or local
governments did not meet specific wage and
benefit goals within two years, these
businesseswould be required to pay back the
assistance. MAPA's strategy has been to keep
its coalition broad by not proposing specific
alternative ways of spending the funds
currently given to corporations. However,
organizers have identified a range of other
corporate accountability issues which a
living wage coalition could support,
including campaign finance reform,
environmental justice issues, and health

Spring 1997

care. In the summer of 1995, MAPA also
began working with city residents to create
a development plan for a vacant industrial
property in Minneapolis. In this process,
MAPA organizers encouraged concerned
residents to challenge the traditional
economic development approach of business
attraction, and to develop a strategy for the
site based on their shared needs (MAPA
1995).

Recommendations For Future
Living Wage Campaigns

Based on the strategies discussed above,
there are some clearly defined ways in which
future living wage campaigns can build
toward the goal of long-term structural
change. Some recommendations for
achieving this kind of change include the
following:

1. Involving affected workers and
membersfrom communitygroupsdirectlyin
researchingthe nature ofcorporate subsidies.
The experience of the Los Angeles Living
Wage Coalition suggests that achieving this
goal is largely dependent on whether
participating trade unions and other
organizations have sufficient strength and
resources to develop worker education
campaigns that can move beyond
mobilization for support of the living wage
initiative itself. Butthe organizing model of
BUILD in Baltimore suggests that events like
"subsidy tours" are a visible and effective
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way of building pressure for corporate ac-
countability, and simultaneously building
leadership at the grassroots. In these tours,
members of community organizations gather
firsthand information about working
conditions, wage levels, and workforce diver-
sity by making group visits to employers who
have received local public funds. This in-
formation then becomes incorporated into the
larger coalition's strategy.

2. Building other measures for
popular education into the campaign. Each
living wage coalition will have to determine
how it can best implement popular education
models, given its limited resources. But
building worker ownership of the campaign
is a prerequisite for its long-term success,
and it is necessary to ensure that once
requirements are mandated that they are
actually enforced. Forinstance, although the
Los Angeles ordinance requires that affected
companies submit monthly reports to the City
Clerk to show compliance, participating
unions and TIDC noted during the campaign
that ultimately the workers themselves will
need to be responsible for enforcing the
provisions. If workers are not empowered to
do this, the ordinance is likely to have very
limited success.

3. Considering the impact of the
ordinance on manufacturingsectors as well
as on service industries. Seven of the ten
measures enacted across the country since
March 1997 have been limited to companies
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contracting with a city, state or county.
Therefore, these seven measures, unlike the
legislation in St. Paul, Minneapolis and Los
Angeles, do not impact employers in
manufacturing industries which currently
benefit from public subsidies. The
manufacturing sector should not be apriori
excluded from future living wage legislation,
based on the assumption that all companies
in this sector are footloose and will relocate
in direct response to rising labor costs.
Instead, arealistic assessment of the affected
manufacturing sectors and the extent to
which they are embedded in the region
should be completed to guide the scope of the
legislation.

4. Considering the integration of
environmental concernsinto the campaign's
goals. Obviously itis not possible or desirable
to integrate every issue of concern into a local
living wage effort, but these campaigns have
a unique potential to act as catalysts in
integrating issues of economic and
environmental sustainability. Some labor
and environmental activists have proposed
that "all manufacturing projects receiving
state financial assistance and which require
an Environmental Impact Statement (EIS)
shall have included in that EIS an
assessment of the sustainability of the
project's proposed technology" (Lewis 1996:
interview). The aim of integrating this
language into a living wage ordinance would
be to demonstrate that jobs in industries
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which are not environmentally sustainable
are not able to sustain jobs in the long run.
Organizers' ability to incorporate these
environmental concerns into the goals of the
campaign may depend on the extent to which
organizers focus on manufacturing jobs,
although the environmental impacts of local
service industries also deserve further
examination.

If this integration of environmental and
technological impact is not an immediate
goal for a particular coalition, that coalition
should explicitly work toward developing it
as a long-term goal. In the same way that
living wage campaigns in Los Angeles and
elsewhere have been successful in
challenging assumptions underlying
arguments about business climate, these
coalitions could now aim to challenge the
supposed jobs versus environment dichotomy
which is prevalent in discourse about
economic development.

5. Working with grassroots
organizations and theirmembers to develop
coherent visions of sustainable economic
development. This goal is a long-term one,
but one that should be pursued if the efforts
of the coalition are going to have an impact
beyond this particular fight. Campaign
organizers can take direction from the
experiences of other fights for a living wage,
and create permanent structures which
provide ongoing opportunities to develop
educational models around economic
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development issues, education which moves
beyond the sole aim of mobilizing people for
certain tactics. To be successful, these
structures need to incorporate direct
participation of those affected, and not only
staff members of politically progressive
organizations. These structures also need
to be defined broadly enough to incorporate
a diverse array of constituencies. Without a
permanent organization whose role is to
facilitate the development of a coherent
alternative economic development strategy
(like Working Partnerships in San Jose or
MAPA in Minnesota), we risk losing the
important gains livingwage campaigns have
made.

Conclusion

Living wage campaigns' emphasis on
the need for reciprocity between employers
on one hand and workers and local
communities on the other, challenges the
prevalent relationships between these groups
in which individuals without access to
investment capital have little power in
decision-making. Further, living wage
campaigns explicitly challenge dominant
conceptions of economic efficiency by
publicizing the social and economic costs of
lowwages that city governments and citizens
will have to bear, if not employers themselves.
Living wage campaigns are thereby capable
of changing the course of debate about the
nature and goals of economic development.
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They have the opportunity to redefine devel-
opment as not merely "growth" (increases
in tax revenues or overall employment), but
as a city or region's collective economic well-
being. Further, these campaigns have the
opportunity to demonstrate that this collec-
tive well-being depends, in fact, on increased
accountability of private capital to workers
and local communities, and on a high level
of worker participation in determining the
course of economic development.

To achieve their potential, however, liv-
ing wage campaigns must build the capac-
ity for popular education and action on eco-
nomic issues beyond the immediate concerns
needed to win short-term legislative fights.
These campaigns must also be able to con-
nect the issue of wage and benefit gains with
broader concerns like workplace democracy,
civil rights, and participatory land use plan-
ning, expanding the definition of corporate
accountability and the conception of what
constitutes economic development.

The ability of living wage coalitions to
move beyond legislative gains toward a long-
term vision of economic development
depends on their willingness to take up a
central challenge: proposing a collective
voice in defining the goals of market
exchange, and asserting greater social
control over economic activity. For this rea-
son, the extent to which future campaigns
can meet the goals discussed here merits the
serious attention of development practitio-
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ners concerned not merely with economic
growth, as traditionally defined, but with a
more equitable distribution of wealth and

power.

Endnotes

‘A living wage is commonly defined in these
campaigns as the hourly wage required to
keep a family of four above the federal
poverty level.

2Between 1974 and 1996, minimum wages had
decreased in real terms by 23 percent. Even
the new $5.15 hourly federal minimum wage
requirement (to be implemented September
1,1997) falls short of compensating for the
gap in wages experienced as a result of
inflation (See Uchitelle 1996).

3This refers to the World Trade Center in
Maryland (See WORC 1997).

4These campaigns make use of studies which
document how the demand for AFDC benefits
increases as wages and job availability
decline. For example, see Southern
California Inter-University Consortium on
Homelessness and Poverty (1995).

5These contracting relationships typically involve
service workers who are hired not directly by
the government but by a private agency. The
agency then agrees to provide these services
(like security, food preparation, janitorial or
clerical work, for instance) to the city, county
or state for a specified period of time.

6Beauregard refers to this assumption as one of
the "constitutive rules of economic
development as practiced by local and state
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governments and non-profit development
corporations" (1993:267)).

Tor a discussion of the tension between various
models of development practice, see Mier and
Bingham (1993).

Statement by Steve Kest of ACORN, from Conrad
(1996: 5).

Statement by Steve Kest of ACORN, from Conrad
(1996: 5).

l0Statement by Steve Kest of ACORN, from Conrad
(1996: 5).

"The Tourism Industry Development Council is
an advocacy organization which was
established in 1993 to develop alternatives to
existing tourism policy in Los Angeles and to
"support a more equitable distribution of the
industry's benefits” (UCLA 1992). TIDC has
a close relationship with HERE, the union
representing hotel and restaurant employees
in the city.

1?WORC noted six such efforts (which aim to
increase the wages of all workers in a given
area) introduced at the statewide level, and
four at the citywide level, in 1996 fall or

winter elections.
13MAPA was formed in 1988 as a coalition of labor

and community organizations, based on work
related to civil rights and the conversion of
military-based economic production to
civilian-based production.
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INSIDE THE MIRACLE: PRIVATIZATIONS, GRUPOS AND
THE NEW CONCENTRATION OF WEALTH IN CHILE

Stephanie Rosenfeld and

We must take care of the rich.
(General Augusto Pinochet)

Chile's "jaguar" economy may be less
like the wild cat and more like the British
variety -- a symbol of luxury yet unreliabil-
ity. Neoliberal restructuring of the Chilean
economy has brought spectacular economic
growth and an equally spectacular increase
in poverty and concentration of wealth in the
hands of a few large conglomerates and in-
ternational investors.

The transition to democracy in 1990
brought a consolidation of, rather than a
challenge to, the free market model. Under
the banner of "Growth with Equity," the
Concertacion, Chile's center-left governing
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Juan Luis Marre

coalition, has reduced import tariffs, priva-
tized many remaining state-owned enter-
prises, and aggressively pursued bilateral
and multilateral free trade agreements, in-
cluding entrance into APEC, MERCOSUR
and NAFTA.

In economic policy, the Concertacion, led
by the Christian Democrats in the political
center, with the center-left Party for Democ-
racy and the Socialist Party, has a broader
view of the role of the state in society, and it
has paid significantly more attention to pov-
erty and social policy than the dictatorship.
At the same time, the Concertacion has em-
braced the free market, export-oriented eco-
nomic model implemented during the dicta-
torship.
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The transnationalization of the Chilean
economy has also intensified since 1990. A
combination of the following factors have
translated into increased confidence by for-
eign investors: 1) the Concertacion'scommit-
ment to free trade; 2) the political stability
since the transition; and 3) the
Concertacion's policy of not challenging the
privatizations of state enterprises that took
place during the dictatorship, no matter how
shady International investment in Chile
skyrocketed from US $1.5 billion in 1990 to
US $2.8 billion in 1993 and US $4.3 billion
in 1995. Chilean investment abroad also shot
up, financed by Chile's private pension fund
system and "yanquee bonds" -- corporate
bonds sold on Wall Street.

The statistics on the so-called Chilean
miracle are well-known. Growth has boomed
at an average annual rate greater than 7 per-
cent since 1985 -- by far the highest in Latin
America. Single digit inflation, moderate
unemployment officially in the 5 to 6 percent
range, and a vibrant export sector make
Chile's macroeconomic performance the
envy of every finance minister in Latin
America.

The Chilean economy works, but it does
notwork for everyone. This article looks in-
side the miracle by focusing on the follow-
ing: 1) showing how the free market model
implemented during the dictatorship has led
to an increase in poverty and inequality;
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2) describing the political economic agenda
behind neoliberal economic restructuring;
3) exploring the role of privatization in the
restructuring project, detailing the ongoing
process of privatization and reprivatization
of state-owned enterprises to a small num-
ber of Chilean grupos (conglomerates) and
their multinational partners; 4) presenting
a case study of pension fund privatization,
and its role in fueling Chile's economic re-
covery and resurrecting the bankrupt
grupos; 5) dissecting the Grupo Angelini, a
premier example of the new conglomerates
which, with multinational partners, domi-
nate the booming natural resource export
and services sectors; and 6) concluding with
a report on the state of the debate and pros-
pects for change.

The Concentration of Wealth and Income
If a free market model were to eliminate
poverty anywhere, it should have happened
in Chile. Instead, 10 percent more of the
population lives in poverty today than before
the neoliberal experiment began. By 1970,
Chile was well-known for its public health
and education systems. Furthermore, it had
a substantial professional middle class and
organized poor and working classes, and it
also had a significant comparative advan-
tage in natural resources. But free market
reforms were used to radically concentrate
wealth and power in the hands of a few, de-
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stroy labor's bargaining power by under-
mining its base in traditional industry and
the state, and strip away existing social guar-
antees.

Neoliberal restructuring over the past 20
years has drastically reduced the state's role
in the economy transferring the national
wealth and power to a small number of Chil-
ean grupos and their multinational part-
ners. Asshown in Figure 1, these conglom-
erates are huge: the top 6 grupos own more
than 20 percent of Chile's capital stock (Perez
and Aburto 1996:18). From 1990-1995, the
total assets of the top 6 grupos grew from
an equivalent of 54.2 percent of GNP to 55.8

percent.
The Grupos 1990 1995
1. LUKSIC 16.0 17.9
2. ANGELINI 10.4 12,5
3. ENERSIS 10.8 8.7
4. MATTE 6.6 6.7
5. CAP 5.8 4.3
6. SAID 4.6 55
TOTAL 54.2 55.8

Figure 1: TopEconomic Groupsin Chile, 1990-
1995, TotalAssets as aPercentofGrossNational
Product.

Source: Based on data from Superintendence de
Valores y Seguros, Banco Central de Chile, in Perez
and Aburto 1996.
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This redistribution of national resources
to a few grupos means that despite Chile's
prolonged economic boom, many more Chil-
eans live in poverty today than in 1970 (see
Figure 2, next page), and the World Bank
now places Chile among the 10 countries with
the worst income distribution in the world.
In 1994,28.4 percent of Chileans lived in pov-
erty compared to 17 percentin 1970 (Marcel
and Solimano 1995).

There was a brief improvement in the
distribution of income after the transition to
democracy in 1990, and this was largely due
to the combined effects of a tax increase and
an increase in the minimum wage. But, ac-
cording to the most recent statistics available,
the income gap between rich and poor has
again begun to widen. In 1992, the income
of the richest tenth of the population was 36
times greater than that of the poorest tenth.
In 1994, the ratio was 40 to 1. The poorest
tenth captured 1.9 percent of the income pie
in 1992, falling to 1.7 percent in 1994, or
about US $35 per month. Average per capita
income was about US $300 per month, but
70 percent earned less than the average.

Poverty in Chile used to be synonymous
with rural landlessness or urban joblessness.
Today, the masses of Chile's poor are no
longer marginal to the national economy, but
low paid, temporary workers in the formal
sector. Chile's traditional industries (textile,
garment, shoes, etc.) collapsed under import
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Alessandri Frei
Gov't. Gov't.

1959-64 1964-70
Bottom 40% 10.7 10.3
Middle 40% 32.0 311
Top 20% 57.9 58.6

& Marre

Allende Pinochet Aylwin
Gov't. Regime Gov't.

1971-73 1973-90 1990-93
10.6 9.1 10.1
34.0 28.9 28.4
55.4 62.0 61.5

Figure 2: Income Distribution in Chile from Alessandri to Aylwin
Source: Survey of Household Incomes, Department of Economics, University of Chile. Reproduced from

Table 5-1 in Marcel and Solimano 1995.

pressure when, as discussed in the next sec-
tion, the Chicago Boys opened the economy
in the mid-1970's. As a result of this, many
industrial workers lost their good union jobs
and went to work in the lower paid and un-
stable service and natural resource process-
ing jobs in fish, forest and fruit export sec-
tors. Lowwages mean that even a job in the
formal sector is no guarantee of escape from
poverty. Average real wages did not recover
their 1970 level until 1992 (Fazio 1996:66).
The percent of national income attributed to
wages has declined, from 42.7 percent in
1970 to 33.9 percent in 1993 (Banco Central,
1996).

Overall, the Concertacioris "Growth with
Equity" program has delivered more of the
former than the latter. Significantly, govern-
ment social policy and economic growth have
pushed 1.3 million Chileans, about 10 per-
cent of the population, above the poverty line
since 1990. Butwhen viewed in the context

2

of the dramatic increase in poverty since
1970, these figures undoubtedly include, in
part, the lifting of the impoverished middle
class back above the poverty line. The free
market model has hollowed out Chile's
middle class. Historically, Chile's middle
class grew along with the expansion of the
state. When state and state enterprise em-
ployment was drastically reduced during the
dictatorship, and wages for teachers and
other remaining state sector workers de-
clined, Chile's traditional middle class be-
came impoverished and insecure. At the
same time, a new upper middle class of pro-
fessionals emerged in connection with the
boom in finance and services.

The Chicago Boys and the Political Economy of
Neoliberal Economic Restructuring

While free market oriented stabilization
and structural adjustment policies were
implemented throughout Latin America un-
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der the tutelage of the World Bank and the
International Monetary Fund in the wake of
the 1982 debt crisis, Chile implemented free
market reforms in the mid-1970s as part of
the dictatorship's plans to completelyrework
Chile's political and economic system. The
ongoing processes that reproduce inequality
in Chile are largely the result of the neo-lib-
eral revolution in economic policy imple-
mented during the Pinochet dictatorship by
the Chicago Boys, a group of Chilean econo-
mists influenced by the University of Chicago
professors Milton Friedman, Frederich von
Hayek and Arnold Harberger (now Profes-
sor of Economics at UCLA). Inthe 1950s, a
group of Chilean businessmen who were
critical of the growing role of the state in the
economy and fearful of the growing popu-
larity of reformist and revolutionary ideas
began looking for policy alternatives, and
they found them at the University of Chicago.

The University of Chicago developed a
special relationship with the Catholic Uni-
versity in Chile. A systematic approach to
ideological transferwas developed, supported
by the Rockefeller and Ford Foundations and
the US Information Agency (Valdes 1995).
University of Chicago professors taught at the
Catholic University in Chile, and Chilean eco-
nomics students were given scholarships to
study economics at the University of Chicago,
where some of them developed an intense
sense of mission, arrogance, and belief that
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for every problem there is a free market-
based solution.

Many of the Chicago-trained Chileans,
such as Rolf Luders, Alvaro Bardon and
Sergio de Castro, returned to the Catholic
University to become economics professors,
shaping a new generation of economists in
the Chicago model. Sympathetic Chilean
businessmen collaborated with the Chicago
Boys in the design of a free market economic
program for Chile. After the September 1973
military coup, the Chicago Boys convinced
the military junta to adopt their economic
program, and they moved en masse from the
Catholic University into General Pinochet's
cabinet.

The Chicago Boys believed that the
threat of socialism in Chile was linked to po-
litical and economic institutions dating back
to the 1920 and 1930s, placing the blame on
the 1925 Constitution, the political party sys-
tem and state-centered import substitution
industrialization policies. They believed that
only a radical opening of the economy to in-
ternational competition and a reduction of
the role of the state and politics in society
would free the economy and liberate Chile
from the threat of Marxism. By 1965, the
Chicago Boys controlled the Catholic
University's School of Economics. By 1975,
the Chicago Boys convinced General Pinochet
of their beliefs, thereby displacing the nation-
alist sector of the right which sought a res-

25



INSIDE THE MIRACLE / Rosenfeld & Marre

urrection of traditional agriculture and in-
dustry. Sergio de Castro became Minister of
the Economy in April 1975 and the
neoliberal (counter) revolution in Chile be-

gan.

Privatizations and More Privatizations

The Chicago Boys' plan sacrificed tra-
ditional industry and agriculture to foreign
competition with the promise of a new, in-
ternationally competitive natural resource
export and service based economy. A com-
bination of the reduction of the role and size
of both the state and traditional industry
along with the rise of non-union, temporary
and seasonal work in the service and export
processing sectors, further undermined the
political-economic base of labor and the left.
This resulted in placing economic decisions,
such as where and how much to invest and
who should benefit, squarely into the hands
of the private sector.

The state had begun to play an increas-
ingly important and strategic role in the Chil-
ean economy in the 1930s (Saez 1993). Sev-
eral factors contributed to Chile's economic
isolation: the collapse of Chile's nitrate-based
export economy due to the invention of syn-
thetic fertilizer during World War I, the Great
Depression, and World War Il. In 1939, dur-
ing the Popular Front presidency of Pedro
Aguierre Cerda, CORFO (Corporation de
Fomento de la Production, Production Pro-
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motion Corporation) was founded to develop
state-owned enterprises in strategic areas of
the economy such as railroads, electricity,
forest products and sugar refining.

During the presidency of Christian
Democrat Eduardo Frei Montalva (1964-70),
the state "Chileanized" a substantial part of
many major industries then considered stra-
tegic, such as petroleum, forest products, and
most importantly copper, via the purchase of
shares in existing companies. During the
Popular Unity government of Salvador
Allende, Chile embarked on the "Chilean
Way to Socialism." Strategic sectors of the
economy, including the copper mines and the
banks, were nationalized. Agrarian reform
begun under Frei was continued under
Allende. The capitalists boycotted the Popu-
lar Unity; many factories and farms that
were abandoned or sabotaged by their own-
ers were intervened (taken over) by the State
or taken over by workers and peasants,
though they never formally became state
property.

On September 11,1973, the Chilean Way
policy ended in dictatorship. From 1973 to
1975, farms and factories that had been in-
tervened were returned to their previous
owners. But it was not until the ascendance
of the Chicago Boys and the implementation
of the neoliberal model that privatizations be-
came a key tool in the reorganization of the
economy (See Figure 3). lIronically, the
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1939 Popular Front: President Pedro Aguierre Cerda, Radical Party

Policies: CORFO founded to develop "strategic™ state-owned industries: elecricity, railroads, sugar

refining, forest products, etc.

1964-70 President Eduardo Frei Montalva, Christian Democrat

Policies: Partial nationalization of "strategic” private industries: copper, energy, forest products,

etc.; agrarian reform

1970-73 Popular Unity: President Salvador Allende, Socialist Party

Policies: Nationalization of strategic sectors such as banks, copper; agrarian reform; state "inter-

vention" of industries unsupportive of the Popular Unity government; worker takeovers of facto-

ries and farms

Sept 11, 1973-75 General Augusto Pinochet

Policies: Return to previous owners of farms and factories occupied by workers or intervened by

the state during the Popular Unity government, but never formally transferred to the state

1974-81

Policies: Privatization to the grupos of the strategic banks and factories nationalized by the Popu-

lar Unity government

1980-

Policies: Municipalization and privatization of state social policy: health, education, social security

1982-83

Policies: Financial Crisis: Banks and companies privatized from 1974-81 go bankrupt and revert

to the state

1984-86

Policies: Reprivatization of bankrupt banks and companies to the grupos

1985- present

Policies: Privatization to the grupos of major enterprises developed by CORFO and historically

considered strategic, such as energy and telecommunications

1990- present  Concertacion Governments: President Patricio Aylwin (1990-1993), Christian
Democrat; President Eduardo Frei Ruiz-Tagle (1993-2000), Christian Democrat

Policies: Case-by-case privatization of historic CORFO enterprises: energy, ports, telecommunica-

tions, water treatment; new infrastructure development via public-private partnerships; new wholly

state and state-private joint ventures in copper

Figure 3: Major Periods of State Enterprise Formation and Privatization, 1939-2000.
Source: Adapted from Saez 1993.
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concentration of industrial and agricultural
properties in the hands of the state under
Allende meant that after the coup, General
Pinochet and the Chicago Boys had almost
the entire economy at their disposal. In 1975
the Chicago Boys began their experiment,
unilaterally opening the Chilean economy to
international competition. The economy col-
lapsed, traditional industry fell into ruin un-
der the pressure of international competition,
and GNP dropped 14 percent. The agrarian
reform begun in the 1960s and the capitalist
boycott of Allende which resulted in the
state's intervention in industry eroded the
economic base of Chile's traditional elites.
The opening up of the economy to interna-
tional competition by the Chicago Boys dur-
ing the dictatorship dealt another substan-
tial blow.

The Chicago Boys used the economic cri-
sis of 1975 as an opportunity to restructure
the economy to their liking. From 1975-81,
the strategic banks and industries that were
nationalized under Allende were privatized
to a small number of conglomerates, or
grupos, owned and run by the Chicago Boys
and their supporters in the business commu-
nity. The new grupos became the new driv-
ing force in the Chilean economy. These
grupos combined banks, financial and other
services companies and natural resource ex-
portindustries like fruit, forests and fish into
huge conglomerates. Grupo Cruzat-
Larrain emerged to dominate the Chilean
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economy as the largest beneficiary of the
privatizations.

Chile's traditional economic grupos
were family affairs, based in large land hold-
ings, commerce, and traditional industries
such as clothing and shoes. Many of the new
grupos emerged in the late 1960s out of the
relationships among the Chicago Boys and
the big businessmen who had backed them
since the 1950s. Unlike their debt-shy pre-
decessors, many of the new grupos started
with few assets, relying on easy petrodollar
loans and the privatization of the banks for
capital. While the traditional grupos
sought majority ownership, the new grupos
built their empires through leveraging small
but controlling shares of interrelated com-
panies. The heavily indebted grupos made
speculative real estate and other investments.
Incestuous and highly unregulated relation-
ships between the grupos and their own
banks left the Chilean economy extremely
vulnerable.

In the late 1970s and early 1980s, the
Chicago Boyswere flying high. The economy
zipped along, a miracle was declared, and
the dictatorship began to implement its am-
bitious project to permanently remake Chil-
ean politics, economics and culture. This
policy, referred to as the so-called Seven
Modernizations, included a new constitution,
the regionalization and decentralization of
the state, the privatization of state-owned in-
dustry and services, a new system of labor
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law, and the municipalization and
privatization of state-run health, education
and social security systems.

But when Mexico declared an interna-
tional debt service moratorium and the in-
ternational bankers stopped providing new
money to roll over bad loans, Chile's specu-
lative bubble burst. The economy collapsed,
and GDP again plummeted 14 percent. The
grupos iel! apart. Bankrupt companies de-
faulted to their banks, which defaulted to the
Central Bank, and the Chilean State once
again became the owner of most of the Chil-
ean economy.

Like the economic collapse of 1974 and
1975, the depression of 1982 and 1983 provided
the Chicago Boys with another opportunity to
restructure the economy. Through the repriva-
tization, the grupos were put back together,
and the national wealth was again concen-
trated in a few private hands. Chile's newly
privatized pension fund system helped pro-
vide the grupos with the resources they
needed to pay for reprivatization.

In 1985, a new stage of privatization be-
gan -- this time the historic state enterprises,
including the electricity and telecommuni-
cations companies, were put on the block. In-
ternational capital got the upper hand using
debt-for-equity swaps to pick up dominant
positions in profitable state enterprises. For-
eign investors, including many US banks
and mutual funds, such as Citicorp, Morgan
Guarantee Trust Co. of New York, the Bank
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of New York, Bankers Trust, the Emerging
Markets Chile Fund, the Chile Fund, and the
Spanish bank Santander, were all major
players.

The new private pension fund savings
and international capital allowed the dicta-
torship to shore up its economic and politi-
cal projects against pressure from traditional
agriculture and industry, which wanted to
break with neoliberal policies, and the op-
position movements, which demanded a re-
turn to democracy and also would have bro-
ken away from free market policies at that
time (Rozas and Marin 1989).

Administradoras de Fondos de Pensiones
(AFP): Social Insecurity

The privatization of Chile's pension fund
system has put the forced savings of Chile's
workers under the control of US-based in-
surance companies and the Chilean grupos,
which used the funds to rebuild their bank-
rupt empires in the wake of the 1982 debt
crisis. These forced savings are a key factor
behind Chile's remarkably high national
savings rate of 30 percent of GDP, investment
which fuels Chile's economic boom -- and
which has also given a few pension fund ad-
ministration companies significant control
over the Chilean economy.

At the time of Chile's pension fund
privatization, Chile had an intergenerational
transfer system in which the contributions
of current workers paid for current retirees.
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It was a complicated system with 35 sepa-
rate funds, or cajas, and 150 different plans
according to job category and employer.
Doctors, teachers, state workers, municipal
employees, railroad workers, etc. each had
their own cajas, most of which were over-
seen by the state and run by tripartite boards
with representatives of workers, employers
and the presidency. Pensions varied dra-
matically according to each group's politi-
cal weight.

Under the new private system, run by
pension fund administration companies, or
AFPs, pensions are determined by how much
each individual worker saves plus interest
earned. The state pays a recognition bond
to everyone who switches from the state to
the AFP system, representing their years of
pension contributions to the state, plus 4 per-
cent interest. Affiliates must automatically
deposit 10 percent of their wages in the pen-
sion fund administration company of their
choice. An additional charge averaging 3
percent is levied to cover life and disability
insurance, aswell as the administrative costs
and earnings of the AFP.

The AFP system will provide pensions
for a smaller percentage of the population
than the old state-run system. Job instabil-
ity and poverty wages make it impossible for
many workers to save for a pension: 39 per-
cent of the workforce does not make monthly
pension payments -- 55 percent among the
lowest income quintile (CASEN 1992). The
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only recourse for those who do not accumu-
late 20 years of savings in an AFP is the
minimal state subsidy for the indigent eld-
erly — $51 per month in 1997.

Breaking up the old cajas, which had
evolved hand-in-hand with labor unions and
professional associations, the AFP system
undermined the existing class-based orga-
nizations and identities, except in the case of
the armed forces and police, whose cajas
were never privatized. The average monthly
pension for armed forces and police retirees
is higher than the averages in the rest of the
state-run and AFP systems. The average
monthly pensions for retirees (retirement,
early retirement, and disability) in the state
system are US $204.63 per month, compared
to US $269.14 for the AFPs, and US $608.27
for the police.

When the AFP system began, the old
cajas, except the armed forces and the po-
lice, were consolidated under the adminis-
tration of the state-run Instituto de
Normalization Previsional (INP), and the
old system was closed to new entrants. All
new entrants to the workforce must affiliate
with an AFP -- assuming they have a work
contract and that their employer actually
passes their deductions on to the AFP. Those
who entered the workforce before
privatization were given the choice of stay-
ing in the state-run fund or switching to an
AFP. At the time of the big switch, workers
were bombarded with major publicity cam-
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paigns as AFPs fought for market share by
promising higher pensions and encouraging
workers to switch brands. Twenty-five per-
cent of affiliates change AFPs each year, de-
spite the fact that, thus far, the AFPs have
quite similar rates of return.

The marketing, sales, and administra-
tive costs associated with brand switching,
as well as the AFP's hefty profit margins,
make the AFP system far more expensive to
run than the state-run system. The AFP sys-
tem, taken as awhole, has so far earned high
returns, averaging 12.3 percent annually
since 1981. Negative 2.5 percent returns in
1995, due largelyto a drop in the price of en-
ergy sector stocks — raised concern about the
risks inherent in the new system. But the
rate of return on individual accounts is far
lower than the overall AFP rate. Market-
ing, sales, administration and profits eat up
16.7 percent of affiliates contributions, com-
pared to less than 5 percent under the old,
state-run system. Even proponents of the
AFP system expect the long term average
rate of return to settle at approximately 6 per-
cent. The rush of pension fund money into
the stock market has driven up stock prices,
further driving up the AFP's annual returns.
It is unclear what will happen when the
AFPs start selling off large amounts of stock
to pay for pensions in decades to come (Tagle
1996:6-7).

In contrast, the state pension system,
with its US $4.1 billion annual budget, is ex-
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pected to run huge annual deficits for the next
40 years. This is because the state got stuck
with all existing pensions, in addition to the
pensions of the workers who stayed in the
state system, the public assistance pensions
for the needy, and the state guaranteed mini-
mum pension for those who fail to accumu-
late enough money in their AFP plan upon
retirement.

The AFP system has all the new, young
contributors, and has so far accumulated few
pensioners. Asshown in Figure 4, INP cur-
rently has only 258,899 workers paying in,
and 1,206,809 old age, disability and survi-
vor pensioners, while the AFPs have
5,571,482 affiliates (3,121,139 making
monthly payments) and only 238,448 pen-
sioners (INP Section Estadfsticas 1997).

After only one year in operation, the
AFPs went bankrupt along with the grupos
and fell into state custody during the 1982-
1983 financial crisis. Subsequently, the so-
cial security system was reprivatized and
Citicorp and Aetna gained control of much
of the pension fund system. As shown in Fig-
ure 5, a few Chilean grupos, such as
Abumohor-Saieh, Luksic, Matte and
Angelini, also got an important share
(Marcel and Arenas 1991:31).

At first, the AFPs mostly bought govern-
ment debt, including the recognition bonds.
After the 1982 debt crisis, workers forced
AFP savings provided the capital which the
bankrupt conglomerates used to rebuild their
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Workers
Pavina In

AFPs) — Private 5,571,482
(3,121,139 contribute
monthly)

INPb — State-run 258,899

CAPREDENA' — 80,000
State-run system for police

Pensioners

238,448

1,206,809

79,000

Figured State Pension System and AFP Affiliation, 1996
Source: "Superintendencia de las AFPs, March 1997; binstituto de Normalization
Previsional, March 1997; cCaja Provisional de la Defensa Nacional, March 1997.

AFP Controlled Bya
PROVIDA Grupo Abumohor-Saieh
HABITAT Citicorp; Banco Central
Hispanoamericano;Grupo Luksic
STA. MARIA Aetna
SUMMA Grupo Angelini Grupo Matte
UNION American International Group
CUPRUM Grupo Penta
PLANVITAL Grupo Errazuriz
PROTECCION Grupo Sigdo Koppers
BANSANDER Santander
MAGISTER Gremios del Magisterio
Bancario y del Cobre
APORTA Trabajadores del Banco
del Estado

Figure 5: Control of AFPs.

Market Shareh
313
19.6

18.0
6.0
5.9
45
4.3
3.7
15
11

0.3

Source: “Centro Estudios Nacionales de Desarollo Alternativo, 1996; bBased on 1995 data from the

Superintendencia de AFP, Perez and Aburto 1996.
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empires, buying up shares in the 1984-85
reprivatization of the economy. Starting in
1985, the AFPs began buying shares in the
major state enterprises that were being
privatized, especially in energy, telecommu-
nications and other highly profitable sectors.

By 1994, AFP investments made up 70
percent of institutional investment in the
Chilean stock market, pumping in $2 billion
a year in new funds (National Trade Infor-
mation Service 1995:47). AFP investments
must meet the state's criteria for diversifica-
tion and risk, although the regulations are
being loosened as the AFPs accumulate in-
creasing sums. To deal with this huge
amount of money, a new capital markets law
was approved by Congress, loosening the
regulations on investments by AFPs, insur-
ance companies, and banks. AFPs were al-
lowed to invest 37 percent of their assets in
the stock market, up from 30 percent, the
limit on investment abroad was raised from
6 percent to 9 percent, and AFPs were al-
lowed to invest in non-Chilean stocks, rather
than just bonds, in 30 countries (National
Trade Data Bank Market Reports 1995).
These changes allowed the Chilean grupos
to put together larger investments in Peru,
Argentina, Colombia and elsewhere, at times
taking advantage of privatization processes
in those countries aswell. By 1996, the forced
savings of Chile's workers managed by the
AFPs totaled US $30 billion, a sum equal to
half the size of Chile's GDP.
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The mastermind behind the
privatization of Chile's state-run pension
fund system was Jose Pinera, Pinochet's
Minister of Labor and Social Security from
1978 to 1980. Since departing the Pinochet
cabinet, Pinera has become a consultant on
pension fund reform to governments
throughout Latin America. The Chilean
model of pension fund privatization has been
copied in varying degrees by Argentina,
Peru, Colombia, Bolivia and Mexico. El Sal-
vador and Brazil, as well as some European
and Asian countries are considering follow-
ing suit.

Pinera is also co-chairman of the
neoconservative Washington DC-based
Cato Institute's Project on Social Security
Privatization in the US. The US's official
Social Security Advisory Council has pro-
posed personal savings accounts as a basis
for social security reform. According to
Carolyn L. Weaver of the American Enter-
prise Institute, and a member of the Social
Security Advisory Council, the transition
costs of switching to a personal savings ac-
count system will require a 1.52 percent pay-
roll tax increase, increased federal borrow-
ing, and a scaling back of social security ben-
efits for current and future retirees (Weaver
1997). Big Wall Street firms, which want to
plug Social Security contributions into the
stock market and reap huge commissions,
are the main backers of this model of reform.
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El Grupo Angelini

Anacleto Angelini is the richest man in
Chile, and he controls Chile's second largest
grupo, the Grupo Angelini. The Grupo
Angelini is typical of the conglomerates that
now dominate the Chilean economy: it groups
together natural resource, finance and other
services companies, aswell as a pension fund
administration company, many of which
were privatized by the state during the dic-
tatorship, and it is associated with major
multinationals, who picked up cheap invest-
ments through debt-for-equity swaps. The
Angelini empire accounts for 5 percent of
Chile's exports.

Angelini emigrated to Chile from ltaly
after World War Il and amassed a medium-
size fortune in the fisheries, forestry and con-
struction industries. His empire expanded
rapidly after the 1973 military coup, benefit-
ing from Pinochet's privatization fever.
Angelini's personal fortune totals some US
$2.3 billion, much of which he acquired as a
result of his takeover of the Chilean Petro-
leum Company (Compania de Petroleos de
Chile, COPEC) in 1986 (Ortiz 1997:10).

COPEC was founded in 1934 as a petro-
leum distribution company, and it quickly ex-
panded to encompass a variety of energy pro-
duction and distribution companies. Because
of its strategic importance to the Chilean
economy, COPEC was intervened by Salva-
dor Allende's Popular Unity government
(Contreras 1989:136-147).
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During the dictatorship, COPEC was
privatized to the Grupo Cruzat-Larrain, then
the largest conglomerate in Chile, and the
main beneficiary of the first round of
privatization during the dictatorship. With
the further privatization of major state-run
industries, COPEC in turn acquired a diverse
collection of finance, forestry, fisheries, com-
merce and mining companies.

In the 1982 debt crisis, Cruzat-Larrain
went belly-up. COPEC and many other com-
panies financed or owned by Cruzat-Larrain
and the Banco de Santiago (of which COPEC
owned 50 percent) were taken over by the
state. The Pinochet dictatorship became the
not-so-proud owner of the largest private en-
terprise in Chile.

In 1986 Anacleto Angelini acquired
COPEC at bargain basement prices in the
dictatorship's second round of privatization.
The Angelini Group then canceled part of
COPEC's foreign debt through a US $241.9
million debt-equity swap, in which the New
Zealand forest products giant, Carter Holt
Harvey (CHH), got a 30 percent share of the
company. At the time, Chilean economist
Alvaro Garcia (Minister of Finance under
Aylwin) denounced the irregularities sur-
rounding Angelini's takeover of COPEC.
Angelini bought his share of COPEC at half
price, four days before the public auction to
reprivatize the shares of COPEC. According
to Maximo Pacheco, CHH's vice president in
Chile and a Christian Democratic Party op-
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erative, CHH's initial debt swap investment
is now worth US $2 billion (Ortiz 1997:10).

Angelini's empire now stretches from
fishing companies in the North, including the
nation’'s largest, Pesquera Iquique Guanaye
S.A,, to the largest forest products company
in the South, Celulosa Arauco y Constitution.
His holdings include numerous investment
companies, Chile's number one insurance
company, Cruz del Sur, business services
companies, and the nation's fourth largest
pension fund administration company, AFP
Summa S.A. In the energy sector, Angelini
controls Cocar, the coal mining company
which sells coal to Chilgener, the second larg-
est electric company in Chile, in which
Angelini is a major shareholder. He also
owns hydroelectric plants, as well as petro-
leum and natural gas production and distri-
bution companies, a range of agriculture,
livestock and real estate interests, a chain of
home appliance stores, and a tourism com-
pany.

In the forestry industry, Angelini con-
trols forest plantation management compa-
nies, logging companies, saw mills, pulp
plants, and even the ports fromwhich the for-
est products are exported. The centerpiece
of Angelini and CHH's forestry operations is
the giant Celulosa Arauco y Constitution S.A.
Celulosa Arauco was founded by CORFO in
1968 as a joint venture with Parsons and
Whittmore and Celulosa Constitution was
created by CORFO in 1970 with Creusot-Loire

Spring 1997

and a church related development founda-
tion. During the Popular Unity government,
both companies were brought into the state
sector because of their strategic importance
to the Chilean economy. Both were priva-
tized in 1979 to COPEC.

For the last four years, Angelini and
CHH have been in a protracted legal dispute,
each hoping to oust the other. Angelini
claims that CHH has engaged in disloyal
practices since it was acquired by the US
based International Paper, COPEC's princi-
pal global competitor in the forest products
business. International Paper, in turn, re-
jected the original deal between CHH and
Angelini, which gave Angelini total control
over the joint venture until 2007 (Fromin
1997:54).

Conclusion: The State of the Debate

Chile's incomparable macroeconomy
has produced an "if it ain't broke, don't fix
it" complacency among most of Chile's po-
litical leaders. The Concertacion has pur-
sued limited redistributive reforms, includ-
ing successfully negotiating a progressive tax
hike soon after the transition to democracy.
But the Concertacion rejects reforms that
would make the labor market less flexible,
and the overall thrust of the Concertacion's
program is to promote economic growth and
wait for trickle-down.

With such a recipe, it is unclear where
the Concertacion's proposed Growth with
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Equity is supposed to come from. As one
Socialist Party economist recently stated,
"The intellectual who proposes redistributive
policies is treated as if he were antiquated,
obsessed, proposing policies that failed in the
past. The idea now is we have to privatize
everything, we have to stimulate private en-
terprise, and hopefully we will all be entre-
preneurs!" (anonymous 1997). Neoliberal
ideology has become so pervasive, even
among part of the left, that reforms to the free
market model are automatically rejected as
populist and inflationary.

Many other factors also operate to stifle
debate. The institutions of protected democ-
racy put in place by the dictatorship, includ-
ing the 1980 Constitution, have created a po-
litical stalemate. The right has the power to
veto any legislation because of the Pinochet-
era designated senators, who represent in-
stitutions (like the military) instead of elec-
toral districts, tipping the balance of congres-
sional power in favor of the right in the Sen-
ate, despite the Concertacion sample majori-
ties at the ballot box? The priority placed on
stability after the trauma of the dictatorship,
aswell as a reserve of fear and perhaps self-
blame among some leaders of the left, are also
factors. The international financial
community's support for free trade and the
seeming lack of alternative models contrib-
ute to the current climate of consensus.

General Pinochet's upcoming retire-
ment as Commander in Chief of the Army,
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and the possibility of future constitutional re-
form could lubricate Chile's political system.
Conflict within the Concertacion in 1993 at
the start of the Frei administration, expressed
as a debate between prioritizing the political
agenda (the Socialist's demand for constitu-
tional reform) or the social-economic agenda
(President Frei's emphasis on economic
growth and modernization of the state) may
resurface in the year 2000, around the likely
presidential candidacy of Ricardo Lagos.

Lagos, the center-left's challenger to the
Christian Democrats for the leadership of the
Concertacion and the country, represents a
free market economic agenda, but would
probably push for greater political and re-
distributive reforms and take a harder line
toward the military than the Christian Demo-
crats. In the meantime, workers in the State
sectorwill continue to strike for better wages,
and those without the capacity to strike will
wait for something to trickle down as they
struggle to develop new strategies to regain
lost rights.

Endnotes
‘The designated senators include:
a) Ex-presidents who served six or more

years in office become senators-for-life.
Under this provision, General Pinochet
could become senator-for-life when he
steps down from his current position of
Commander in chief of the Army.
Patricio Aylwin, who was elected to only
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a four year "transition"-term as
president in 1990 is excluded;

b) two ex-judges of the Supreme Court,
designated by the Supreme Court;

c) one ex-Controller, designated by the
Supreme Court;

d) four ex-Commanders in Chief of the
Armed Forces and Carabineros,
designated by the National Security
Council. (The National Security Council
is made up of the President; the
President of the Senate; the Controller
General of the Republic; the President of
the Supreme Court; the Commanders in
Chief of the Army, Armada and the Air
Force; and the Director General of
Carabineros;

e) one ex-rector of a university, designated by
the President;

f) and one ex-cabinet minister designated by
the President.

In summary, the Supreme Court designates

three senators, the National Security Council

designates four, and the President of the

Republic designates two. Presently, those

designated senators chosen by the presidency

were chosen by the outgoing "president"

General Pinochet.
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IS PRO-INTEGRATIVE HOUSING POLICY JUSTIFIED?

Recent discussions on race in American
society have centered on affirmative action,
particularly policies concerning education,
employment, or politics. In these arenas,
affirmative action has come to symbolize
policies that transcend the outlawing of dis-
crimination to affirmatively enhance the
opportunities of African Americans and
other minority groups. Affirmative action
is typically justified either as a remedy for
past and continuing discrimination in edu-
cation and employment, or because it in-
creases diversity in the workplace and higher
education.

Even though African Americans have
experienced significant discrimination and
segregation in housing, housing is one re-
maining area where affirmative action re-
ceives far less support than in education or
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Lance Freeman

employment. Evidence compiled by social
scientists indicates that nearly three decades
after the passage of the 1968 Fair Housing
Act, which forbade discrimination in the
marketing, sale, and rental of housing, many
African Americans still live in highly seg-
regated communities (Farley and Frey 1994)
and are likely to experience discrimination
almost 50 percent of the time when seeking
housing (Turner et al. 1991). Furthermore,
they are significantly more segregated than
either Asians or Latinos (Farley and Frey
1993).1

Given the enduring legacy of housing
segregation and discrimination, itis not sur-
prising that some scholars, housing activists,
and policymakers have called for the active
promotion of housing integration. Such poli-
cies would go beyond simply outlawing and
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punishing those practicing housing discrimi-
nation and would promote more pro-active
policies such as marketing single race neigh-
borhoods to members of the opposite race,
promoting efforts to maintain neighborhood
quality after integration initially occurs,
curbing marketing tactics that promote panic
selling and consequently rapid racial turn-
over in white neighborhoods, and offering
subsidies to those willing to move into neigh-
borhoods where their race is underrepre-
sented. Inthisway, pro-integrative housing
policies that actively promote integration are
akin to those affirmative action policies in
employment, education, or politics that go
beyond simply outlawing discrimination.

This paper assesses the justifications for
adopting policies that go beyond combating
illegal housing discrimination by affirma-
tively promoting housing integration. It con-
tains an examination of whether or not cri-
teria used to justify affirmative action in
employment and education are appropriate
forjustifying pro-integrative policies in hous-
ing. The paper also addresses the efficacy of
focusing on pro-integrative housing policy as
a means of achieving racial equality.

Justifying Pro-integrative
Housing Policies

Kohlenberg (1996) provides a useful tax-
onomy for arguments used to justify affirma-
tive action policies. He cites the following rea-
sons advocated for affirmative action policies:
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1) as a remedial measure to counter the effects
of past and current discrimination; 2) as a tool
to promote equal opportunity; 3) as atool to pro-
mote diversity in settings where minorities are
underrepresented; and 4) as a method for pro-
moting racial harmony. These justifications can
be applied to pro-integrative housing policy as
well. As a remedial measure, it would be nec-
essary to showthat the effects of past or present
housing discrimination are still being felt. Asa
method of promoting equal opportunity, itwould
be necessary to illustrate that African Ameri-
cans are somehow denied equal opportunity by
living in segregated neighborhoods. In orderto
advocate pro-integrative housing policies as a
method to increase residential diversity, itwould
be necessary to show that society would reap
some positive benefits from integrated neighbor-
hoods. Finally, as a method for increasing ra-
cial harmony, itwould be necessary to illustrate
that racial tolerance is increased under inte-
grated housing.

To meet the first justification for affir-
mative action -- as a remedial effort to ad-
dress the lingering effects of past discrimi-
nation -- it is necessary to provide a brief
history of the intense housing discrimina-
tion faced by African Americans as they
moved from the rural south to urban centers
throughout the country. While small num-
bers of African Americans lived most cities
prior to the Great Migration which lasted
from 1916 to approximately 1965 (Allen and
Farley 1987). there were small numbers of
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African Americans in most cities. Histori-
ans have found that the few African Ameri-
cans who did live in the cities prior to the
migration did not live in highly segregated
communities. Because of their relatively low
incomes, they tended to be concentrated in
poorer neighborhoods, but they usually were
not the majority in these neighborhoods.
Additionally, there were not any large scale
ghettos such as those that exist today (Drake
and Clayton 1993; Lane 1985; Trotter 1985;
Connolly 1977; Kusmer 1976; Katzman
1973; Osofsky 1968; Spear 1967).

The rapid influx of large numbers of
African Americans into the cities in the be-
ginning of this century created an environ-
ment whereby African Americans directly
competed with whites for housing and jobs.
As their population increased, African
Americanswere no longer scattered in a few
neighborhoods about the city, and whites
were at risk for finding themselves part of
only a slight majority or even a minority in
some neighborhoods. This was viewed by
most whites as an intolerable situation.
Hence, efforts were made to insure the strict
residential segregation of the races (Massey
and Denton 1993).

A variety of tactics were employed to
keep neighborhoods racially separate. Vio-
lence was a frequent tool in the years imme-
diately following World War |, and integra-
tion minded African Americans often saw
their homes bombed or burned to the ground.
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Some cities, particularly in the South, at-
tempted to legislate residential segregation
just as they had legislated other forms of seg-
regation. In 1910, Baltimore became the first
city to implement a racially exclusive zon-
ing ordinance establishing "white" areas,
with other cities including Greenville, North
Carolina, and Winston Salem following suit
in 1913. Legally sanctioned residential seg-
regation of this type was struck down by the
US Supreme Court in the Buchanan v.
Warley (245 US 60 1917) decision. Subse-
quently, the restrictive covenant became a
popular tactic used to keep African Ameri-
cans out of certain neighborhoods. Restric-
tive covenants forbade parties to the covenant
from selling or renting their property to Af-
rican Americans and, to a lesser extent, other
minorities. The use of restricted covenants
was upheld by the Supreme Court in 1926
(Corrigan v. Buckley 271 US 323), and was
not ruled illegal until 1948 when the Su-
preme Court reversed its earlier ruling in the
Shelley v. Kraemer (334 US 1) decision
(Farley and Frey 1994).

In addition to restrictive covenants,
other discriminatory tactics were also em-
ployed. For example, as real estate agents
became aware of the aversion their clients
had toward living with African Americans,
racial steering became a frequent practice.
Racial steering is a process whereby Afri-
can Americans are shown homes in African
American areas and whites are shown homes
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in white areas. Additionally, in many in-
stances property owners simply refused to
rent or sell their homes to African Ameri-
cans.

While the discriminatory acts of private
citizens and members of the real estate in-
dustry helped create highly segregated com-
munities, public policy also played a major
role. Government policymakers not only
turned a blind eye to many discriminatory
acts, but they also undertook many efforts
that actually served to abet residential seg-
regation.

The large scale federal intervention in
the housing market that began in the 1930s
signaled the beginning of federal policies that
served to restrict housing opportunity for
African Americans. The Home Owners Loan
Corporation (HOLC) was started in 1933 and
granted low interest loans to former
homeowners who had defaulted or were in
danger of defaulting on their loans. The
HOLC is notable for institutionalizing the
practice of "redlining" -- a process whereby
lowincome, and virtually all African Ameri-
can neighborhoods, were outlined in red on
a map and deemed ineligible for loans. The
bulk of HOLC loans went to neighborhoods
that were "new and homogenous" and in-
habited by "American business and profes-
sional men" (Massey and Denton 1993:49-
50). In other words, the HOLC only made
loans in white neighborhoods. Later federal
programs, notably the Federal Housing Ad-
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ministration and the Veterans Administra-
tion, followed the lead set by the HOLC, loan-
ing only in white neighborhoods. Not only
did the FHA redline, but they actually rec-
ommended the use of racially restrictive cov-
enants to "maintain neighborhood stability"
(Massey and Denton 1993:49-50). The in-
stitutionalization of redlining practices by
the federal government filtered out to the
lenders in the private sector who relied on
criteria developed by the HOLC when decid-
ing where to give loans. In addition to dis-
criminating by geography, banks were also
more prone to practicing a blanket form of
discrimination against African Americans,
regardless of where they lived (Massey and
Denton 1993).

The lending practices of financial insti-
tutions made it difficult for African Ameri-
cans to obtain the mortgages necessary to
move into many white neighborhoods. A
lack of credit also meant that financing for
home improvements and building mainte-
nance was scarce. Deprived of sufficient
capital, many African American communi-
ties deteriorated into slums. This served as
a further impetus for white flight from neigh-
borhoods into which African Americans
were moving. Many white residents antici-
pated a decline in neighborhood quality af-
ter the entry of African Americans, a proph-
ecy that was likely to come true given the
disinvestment by financial institutions.
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The federal government's development
of public housing in the 1930s also served to
foster segregated living patterns. Public
housing admission policies required that
residents of public housing developments be
of the same race. Furthermore, siting crite-
ria required the developments to be located
in neighborhoods where the racial composi-
tion of the surrounding neighborhoods would
not be altered. This meant that developments
targeted for African Americans were built
and located in African American neighbor-
hoods and developments targeted for whites
were built and located in white neighbor-
hoods (Hirsch 1983; Myerson and Banfield
1955).

Thus, the highly segregated communi-
ties of today are largely a result of earlier
forces that acted to confine African Ameri-
cans to the ghetto. The two primary forces
were white racism and public policies. White
racism fostered a strong antipathy to living
with African Americans, and it also led to
white flight from neighborhoods that experi-
enced African American entry. Additionally,
certain public policies were in place that
served to intensify and abet segregation. The
result of this confluence of forces was the cre-
ation of ghettos in nearly every American
city with a sizable African American popu-
lation. Many of these ghettos still exist to this
day.

By 1940, most of urban America was
highly segregated. Levels of segregation re-
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mained virtually uniformly high, and in
many cases, they increased during the years
between 1940 and 1970 (Sorensen et al.
1975). It was only during the 1970s that
small declines in segregation were evi-
denced, a pattern that continued into the
1980s. While these declines provide some
cause for optimism, declines in segregation,
for the most part, have been limited to cities
with relatively small African American
populations (Massey and Gross 1991; Farley
and Frey 1994). Between the period of 1980
and 1990, the 30 metropolitan areas with the
largest African American populations had
an average decline in segregation (as mea-
sured by the dissimilarity index) of only 3
percent (Massey and Denton 1993).

The historical evidence makes it clear
that severe discrimination was a major con-
tributor to the creation of today's ghettos.
However, attitudes have since changed as
most whites today are unwilling to profess
to having openly racist attitudes (Schuman
etal. 1985). Survey evidence suggests that
most whites would not mind having a few
African American neighbors (Farley et al.
1994). With blatant discriminatory practices
now illegal, housing discrimination has
probably declined significantly. Certainly the
decline in discrimination should lead to a
more integrated society. However, if indi-
viduals decide to segregate themselves, what
role remains for public policy to play? In
order to answer these questions, it is neces-
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sary to understand the dynamics of racial
turnover that has occurred in many neigh-
borhoods.

While whites attempted to restrict Afri-
can Americans' access to certain neighbor-
hoods through the tactics described above, an
even stronger force than white racism acted
to inevitably bring African Americans into
many neighborhoods — the profit motive. Be-
cause African Americans had far fewer
housing options than whites, landlords and
property sellers could charge African Ameri-
cans more for the same housing than they
could charge whites. While there were enor-
mous social pressures on landlords to main-
tain the color line, the temptation to increase
profits often caused many of them to sell or
rent to African Americans anyway. Indeed,
many white realtors practiced what was
known as "blockbusting” — the process of
buying a house in a white neighborhood in
order to sell it to an African American. The
realtors would then pressure other whites in
the neighborhood to sell their homes before
property values declined following the im-
pending influx of African Americans, and
then the agents would proceed to sell these
homes at higher prices to African Americans
(Clayton and Drake 1993).

Rapid racial turnover also occurred of-
ten in neighborhoods that attempted to pro-
mote integration. Given that most neighbor-
hoods acted to restrict African American
entry, leaving African Americans with few
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housing options, any community that ap-
peared to be willing to integrate would cause
housing demand by African Americansto be
tunneled to that neighborhood. Since white
demand for housing was not simultaneously
funneled to this neighborhood, a dispropor-
tionate share of the in-movers would be Af-
rican American, and the neighborhood
would eventually become entirely African
American. Abetting the turnover process
was the fact that after a neighborhood had a
sizable African American presence, virtually
no whites would move in and many would
actually flee, thereby quickening the pace at
which the neighborhood went from all white
to all African American.

But while prior and present discrimina-
tion surely created the ghettos of today,
shouldn't the strict enforcement of housing
discrimination laws be adequate to reduce
segregation substantially? This, in fact, is
unlikely. Past discriminatory practices not
only created today's massive ghettos, but they
also helped shape the present preferences
that whites have for predominantly white
neighborhoods and that African Americans
have for neighborhoods where they are at
least a substantial presence.

Undoubtedly, some whites harbor a dis-
taste for living among African Americans.
Research evidence, however, suggests that
many whites do not so much harbor ill feel-
ings toward living around African Ameri-
cans as much as they fear the deterioration
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of neighborhoods that has been associated
with racial turnover (Farley et al. 1994). For
many of the reasons discussed above, the
economist George Galster (1992) argues that
the historical legacy of intense housing dis-
crimination and segregation causes whites
to associate the change of the racial compo-
sition of a neighborhood from white to Afri-
can American with disinvestment by finan-
cial institutions, disinvestment by the pub-
lic sector, an increase in the placement of
assisted housing, and other conditions that
lead to the deterioration of a neighborhood.
The demographic forces associated with the
Great Migration also meant that any neigh-
borhood that allowed African American en-
try would probably attract a disproportion-
ate share of African American in-movers
because African Americans were excluded
from other neighborhoods and the African
American population was steadily increas-
ing in most cities for the first three-fourths
of this century.

Against this backdrop, many whites see
any significant entry of African Americans
into their neighborhood as leading to an in-
evitable change in the neighborhood's racial
composition, the deterioration of the neigh-
borhood, and consequently a decline in the
value of their homes. Given that housing is
the single largest asset for most Americans,
it is not surprising that many whites would
view African American entry into their
neighborhoods with trepidation. The Detroit
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Area Study, which is an annual survey ad-
ministered by the University of Michigan in
the Detroit metropolitan area, provides evi-
dence to support this notion. When asked
for specific reasons for not wanting to live
among African Americans, survey respon-
dents frequently reported that they feared
their property values would decline (Farley
etal. 1994). This is not a wholly unrealistic
expectation given the history of racial change
and subsequent neighborhood deterioration
in urban America. This data suggests that
white preferences for racially homogenous
neighborhoods are due in part to the effects
of discriminatory housing practices on
changes in the racial composition of a neigh-
borhood. Hence, past discriminatory hous-
ing practices are not only implicated in the
creation of segregated communities of today,
but in the aversion many whites have for
integrated neighborhoods.

Because of the preferences of most whites
for relatively homogenous neighborhoods,
the creation of stable, racially integrated
neighborhoods are unlikely even if anti-dis-
crimination laws are strictly enforced. For
in most neighborhoods, if the number of Af-
rican Americans reaches significant propor-
tions, white flight away from that neighbor-
hood is likely to occur (Duncan and Duncan
1957; Taeuber and Taeuber 1965; Schelling
1972; Aldrich 1975; Galster 1990). Given that
most African Americans prefer neighbor-
hoods where they are at least a substantial
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minority (Farley et al. 1994), the incongru-
ence between African American preferences
and white preferences for the racial compo-
sition of neighborhoods leads to neighbor-
hoods that are almost all white, or that have
a significant presence of African Americans
but are on the way to becoming all African
American as more whites leave than move
in (Schelling 1971). If the goal is a more in-
tegrated society, simply removing discrimi-
natory barriers is unlikely to be very effec-
tive. For if African Americans are not kept
out of white neighborhoods through discrimi-
natory practices, white flight is likely to pro-
vide the same results anyway.

The historical facts showwhy a pro-ac-
tive effort that goes beyond simply enforcing
anti-discrimination laws is necessary to re-
dress the enduring legacy of housing dis-
crimination and segregation. As George
Galster succinctly puts it "The momentum
of discriminatory history cannot be stopped
merely by ceasing to discriminate™ (1992:
279). Thus, the first justification for pro-in-
tegrative efforts to reduce segregation, as a
remedy for the continuing impact of past
wrongs, is clearly met. Based on the review
above, pro-integrative policies are justified
to redress the effects of past and present dis-
crimination -- effects that influence the dy-
namics of neighborhood change to this day.
Yet this does not necessarily mean that inte-
gration should be pursued. If most whites
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and African Americans happen to live in
separate neighborhoods, so what? What is
the impact of persistently high levels of seg-
regation?

These questions bring us to the second
justification for pro-integrative policies -- the
provision of equal opportunity for African
Americans. A significant body of evidence
compiled by social scientists suggests that
residential segregation has a deleterious im-
pact on African American well-being. To
briefly review the evidence, social scientists
have found that segregation has the follow-
ing effects: 1) it confines African Americans
to geographic regions where employment
opportunities are scarce (Holzer 1991; Kain
1992); 2) it leads to a lower quality of life for
the African American middle class (Massey
and Denton 1987); 3) it leads to the creation
of segregated and unequal schools (Kozol
1992); 5) it concentrates the higher poverty
experienced by African Americans into a few
neighborhoods, leading to the creation of an
underclass (Massey and Denton 1993); and
5) it increases African American poverty
(Galster 1991). Indeed, one of the justifica-
tions for affirmative action in education and
employment is that African Americans are
unlikely to grow up in neighborhoods that
provide the same opportunity structure as
white neighborhoods. As a method of pro-
moting equal opportunity, pro-integrative
housing policies certainly pass muster.
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The last two justifications for pro-inte-
grative housing policies, the promotion of
diversity and increasing racial harmony, are
both based on the assumption that society
will benefit from African Americans and
whites living together. Arguments in favor
of encouraging housing integration as a
means of reducing interracial animosity are
usually derived from contact theory (Allport
1954). Contact theory suggests that inter
group hostilities are often due to unfamiliar-
ity with other groups. According to contact
theory, prejudice between hostile groups can
be reduced under the following circum-
stances: when they meet on an extended ba-
sis, when the context is a noncompetitive
environment, when the mingling is sanc-
tioned by authorities, and when both groups
have equal status. While there is conflicting
evidence on the full validity of this theory
(Sieglman and Welch 1993; Buono 1982;
Deutsch and Collins; Hamilton and Bishop
1976; Cagle 1973), the bulk of the evidence
seems to suggest that it is at least partially
valid. Contact theory suggests that residen-
tial integration would bring African Ameri-
cans and whites into closer contact with each
other, and as long as the other criteria are
met, it would help reduce racial animosity.
Hence, pro-integrative housing policies are
justified on these grounds as well.

In sum, research by social scientists and
historians clearly illustrates that past and
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present discriminatory practices have con-
tributed to the creation of the segregated com-
munities of today. The evidence is also con-
sistent in showing that segregated commu-
nities have harmful impacts on aggregate
African American well-being. And although
the evidence on the putative benefits of inte-
grated housing is somewhat more mixed,
there appears to be at least some positive af-
fects. Furthermore, although there have been
legal challenges to some of the techniques
employed to promote integrated housing,
there are a number and variety of pro-inte-
grative tools that have been validated by the
courts.?

In contrast to affirmative action policies
in education and employment, pro-integra-
tive housing policies are also unlikely to be
criticized as a form of reverse discrimina-
tion. Because African Americans appear to
be more tolerant of integrated neighborhoods
than whites, pro-integrative housing pro-
grams are more likely to benefit white indi-
viduals rather than African Americans. Af-
rican Americans as a group are likely to ben-
efit from the results of pro-integrative pro-
grams — integrated neighborhoods. For ex-
ample, aprogram designed to subsidize those
willing to move into neighborhoods where
they are underrepresented is likely to find
that whites would need to be induced by a
larger subsidy than African Americans in
order to make the move.
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The Role of Pro-Integrative Policies In
Reducing Racial Inequality

Based on the evidence discussed above,
many observers have called for pro-integra-
tive housing policies. Examples of such poli-
cies include the following: 1) reverse steer-
ing by realtors, whereby African Americans
and whites are shown homes in neighbor-
hoods where they are underrepresented; 2)
financial incentives for African Americans
or whites moving in neighborhoods where
they are underrepresented; 3) equity assur-
ance programs that guarantee the property
values of homes in order to dampen the fear
that property values will decline when Afri-
can Americans move in; 4) bans on for sale
signs that are suggestive of racial turnover;
and 5) scatter site public housing and vouch-
ers that seek to disburse minority recipients
of housing assistance into white neighbor-
hoods (Chandler 1992). But the very evi-
dence that illustrates the harmful impacts of
segregation and spurs advocates to call for
pro-integrative efforts also vividly depicts
why pro-integration policies have had lim-
ited success (Smith 1993). This evidence also
undermines some of the rationale for promot-
ing integrated neighborhoods. Below is a
consideration of each point.

The literature on the negative conse-
guences of segregation seems to suggest that
having African American neighbors is
somehow harmful, or at least not as benefi-
cial as having white neighbors. But if Afri-
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can Americans are harmed by having Afri-
can American neighbors, does it follow that
whites would be harmed also? If so, it makes
sense for whites to resist segregation and it
is not clear that society as a whole would be
better off with more integration. Some Afri-
can Americans might benefit, but perhaps
some whites would be harmed. Perhaps Af-
rican Americans would benefitmore from in-
tegration than whites would be harmed. The
point is that we do not have evidence either
way to guide our decision.

A better question considers why having
African American neighbors should be
harmful to anyone. George Galster and
Donald DeMarco address this question by
arguing that "given our racist history, there
are likely to be multifaceted institutional re-
sponses to predominantly minority occupied
neighborhoods that are likely to erode their
quality" (1993: 144). In order to buttress
their argument, Galster and DeMarco point
to the historic disinvestment in African
American communities by retail, commer-
cial and financial institutions. But this point
raises the question of whether we should at-
tempt to counter this disinvestment rather
than promote integration so the opportunity
to disinvest is not there. Most likely, a mix of
both attempts is necessary. The key point is
that merely promoting integration seems to
imply that either having African American
neighbors is problematic or that African
American communities are discriminated
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against. There is little evidence to suggest
that African American neighbors are prob-
lematic for African Americans. To the ex-
tent that institutional disinvestment is a
problem, this needs to be addressed head on
rather accepting than accepting its inevita-
bility.

Even the idea of promoting racial har-
mony by interracial living is not without its
pitfalls. Recall that two of the tenets of con-
tact theory state that for increased intergroup
exposure to be successful in reducing preju-
dice, the two groups must be of equal status
and the setting must be non-competitive. For
housing integration, this effectively rules out
poorer African Americans as candidates for
integration into middle class white neighbor-
hoods due to class inequality. Integration of
poor African Americans into poor white
neighborhoods would not be desirable either
because itwould pit poor whites against poor
African Americans over scarce resources.
Furthermore, the creation of integrated pov-
erty-stricken neighborhoods rather than ra-
cially homogenous poverty-stricken neigh-
borhoods seems like a dubious policy objec-
tive. Therefore in order to reduce prejudice,
integration must be promoted between
middle class African Americans and whites
of equal status. Any other approach will not
only not reduce prejudices but will probably
lead to white flight. A number of examples
exist where whites fled neighborhoods after
poorer African Americans moved in, even
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though the goal was the creation of integrated
neighborhoods (Hillel 1992; Saltman 1990).

Hence, a pro-integrative policy would
have to be aimed at middle class African
Americans of equal status to middle class
whites. Butthe African Americans that are
able to achieve socioeconomic status compa-
rable to middle class whites are not the ones
suffering the most deleterious consequences
of residential segregation. If they have
achieved middle class status, they are un-
likely to be either living in neighborhoods of
concentrated poverty or residing in neigh-
borhoods isolated from employment oppor-
tunities. Butifthe latter is the case, they are
likely to have the means to reach employ-
ment centers. Certainly some middle class
African Americans prefer integrated neigh-
borhoods and might benefit from living in
one. But if we propose a pro-integrative
policy we must face the fact that in order to
be successful, poor African Americans liv-
ing in isolated ghettos are unlikely to benefit
from such policies, even if the programs are
successful.

This leaves us in a quandary. A suc-
cessful pro-integrative policy is unlikely to
help those who need the most help, the ghetto
poor, but clearly there are problems with do-
ing nothing. We know that segregation con-
tributes to problems of poverty and racism,
yet it will be difficult to address segregation
without tackling these problems first. The
solution proposed in this paper is to focus on
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the problems, such as disinvestment, that
afflict African American communities. Pro-
integration strategies should be pursued si-
multaneously, but because they are unlikely
to help those who need the most help, they
should play an ancillaryrole. Thisapproach
has several advantages. By reducing the
systematic institutional disinvestment that
has historically been associated with the cre-
ation of African American communities, Af-
rican Americans will have a wider choice of
housing options than either living in infe-
rior (in terms of amenities) African Ameri-
can neighborhoods or living in predomi-
nantly white neighborhoods. Some African
Americans prefer predominantly African
American neighborhoods because of the
sense of community they feel from living in
these neighborhoods (Dent 1992; Farley et al.
1994). While pro-integrative policies are
necessary to give whites and African Ameri-
cans the option of integrated neighborhoods,
improving African American communities
will give African Americans who are not
looking to integrate the choice of living in a
quality African American neighborhood. To
the extent that the socioeconomic status of
African Americans is improved by living in
improved neighborhoods, it will be easier to
implement integration programs that require
African American and white participants to
be of equal status.

While it is beyond the scope of this pa-
per to fully discuss the examples of success-
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ful strategies that have been employed to
improve many African American commu-
nities, following is a brief overview of sev-
eral examples. The Community Reinvest-
ment Act has had some success in increas-
ing investments in many minority commu-
nities. Developing indigenous institutionsin
minority communities is also a useful strat-
egy for ameliorating some of the problems
associated with white communities. This is
in fact the model of spatial assimilation that
has been followed by immigrant groups in
the US. As immigrants have moved up the
socioeconomic ladder ,they have tradition-
ally moved out of ethnic enclaves and into
white neighborhoods (Massey 1985). Rac-
ism has often blocked socioeconomic ad-
vancements for African Americans, and if
they are successful, African Americans have
often not been able to translate their success
into spatial assimilation. Substantial inte-
gration can only be expected to occur after
African American communities participate
fully in American society. This is not to sug-
gest that pro-integrative efforts should be
pursued or scaled back. But arguments in
favor of pro-integrative policies as a tool for
overcoming racism seem to be based on the
Myrdalian notion that racism is mostly a
result of ignorance and should be treated as
such. Merely promoting better relations be-
tween middle class African Americans and
whites does not appear to go far enough in
tackling the problems of the ghetto.
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Conclusion

This paper started out by outlining sev-
eral criteria that any affirmative action
policy should meet. It was argued that pro-
integrative housing policies could only be
justified if one of the following were met: 1)
the effects of past and present discrimination
were still being felt today; 2) pro-integrative
policies could be used as a tool to promote
equal opportunity; 3) there was some benefit
to promoting residential diversity; or 4) pro-
integrative housing policies would be suc-
cessful in promoting racial harmony.

Based on the historical and social sci-
ence literature, it was clearly shown that the
effects of past and present discrimination are
with us today in the form of massive ghettos
in most American cities and the preferences
of many white Americans for racially ho-
mogenous communities. In addition, the ex-
istence of racially isolated neighborhoods are
likely to limit the opportunities of African
Americans. Finally, society as a whole may
benefit from reduced interracial animosity
if integration occurs under certain circum-
stances.

However, it was also shown that a
strictly pro-integrative policy is not without
its flaws. Itis unlikely to help those most in
need, and it ignores the fact that some Afri-
can Americans might prefer living in high
quality African American neighborhoods.
Furthermore, given the large gaps in socio-
economic status between most whites and
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African Americans, a pro-integrative policy
would be likely to fail if pursued on a broad
basis. This suggests that we must break the
cycle of racism that leads to reduced residen-
tial opportunities and fuels further racism.
The observations of some of the earliest ur-
ban sociologists provide a clue on how this
should be done. Robert Park (1926) observed
that spatial relations between groups reflect
the social relations of those groups. Residen-
tial segregation thus reflects the continued
inequality, both economic and social, be-
tween African Americans and whites in
America. While segregation now exacerbates
that inequality, it is not the ultimate cause of
it. This does not mean that pro-integration
programs should not be supported — they
should. But if we truly hope to address seg-
regation and its negative consequences, we
must first address the inequality between the
two different Americas inhabited by African
Americans and whites.

Endnotes

‘Because African Americans are the group that
experiences the highest level of segregation,
this paper will focus exclusively on policies
designed to promote integration among
African Americans and whites.

2Legal challenges to pro-integrative housing
policies have most frequently involved the
following three tactics: 1) the use of quotas to
restrict African American entry into
integrated neighborhoods; 2) restrictions on
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for sale signs; and 3) and blockbusting
tactics. While the former has been declared
illegal (USv. Starrett City Associates 1987),
the latter have been upheld as not infringing
on first amendment rights if such tactics can
indeed be shown to cause panic selling.
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OBJECTIVES: AN EVALUATION

Mass transit subsidization in the United
States became a controversial issue imme-
diately after transit's public takeover and the
initiation of the federal subsidization pro-
gram in the 1960s. Inrecenttimes, the amal-
gamation of highway and transit funds by
the Intermodal Surface Transportation Effi-
ciency Act (ISTEA) of 1991 has made some
critics wary that valuable resources may be
wasted on a mode that is destined to fail. As
Jean Love, a critic of the US transit subsidi-
zation program, has stated, "Taxpayers have
pumped more than $100 billion into the mass
transit systems during the past 25 years.
Regrettably, experience demonstrates that
each supposed benefit of publicly supported
transit is more myth than reality" (1992:43).
This paper seeks to identify and examine the
problems associated with the US mass tran-
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sit subsidization policy that have made its
critics wary. Specifically, the paper exam-
ines the impact of subsidization on the per-
formance of transit and investigates whether
transit subsidies have actually obtained some
of the proclaimed social objectives, such as
providing mobility to the transportation dis-
advantaged and reducing congestion and air
pollution.

The Sources and the Extent of
Transit Subsidies

Mass transit in the United States had
never been a very attractive industry. Al-
though many private transit properties man-
aged to survive as independent entities until
the late 1950s and even early 1960s, exclu-
sive investment on mass transit was never
considered lucrative. The bankruptcy of pri-
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vate transit agencies led to their public take-
over in the 1960s, and the transit industry
has since been predominantly a public con-
cern. Between 1965 and 1974, the number
of publicly owned transit agencies increased
from 58 to 308 Jones 1985), and by 1985,
approximately 96 percent of transit's vehicle
miles were provided by public agencies
(Wachs 1992). The public takeover of the
transit agencies started an era of massive
subsidization, and ever since, a serious con-
fusion has arisen as to the appropriate role
of mass transit.

Currently, mass transit is subsidized by
all three levels of government. Priorto 1960,
transit properties were expected to be fully
self-sufficient in terms of their revenue and
expenditure Jones 1985). In 1961, the first
federal aid, amounting to $25 million, was
givento mass transit in the form of loans and
demonstration projects (Wachs 1989). In
1964, a program for capital subsidization of
transit was initiated under which $3.3 bil-
lion were given out as capital grants in the
following ten years Jones 1985). In 1974,
the federal government approved another
program that, for the first time, provided
transit operating assistance that would al-
low billions of dollars to be diverted towards
covering the increasing operating costs of the
industry. The federal aid program to tran-
sit, which started with a meager $25 million
in 1961, reached a massive $4.6 billion by
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1995 (Federal Transit Administration 1995).
Yet, the federal role in transit financing has
been relatively more restrained in the 1990s
than in the 1970s, and the real federal ap-
propriations in 1994 were considerably
smaller than those in 1977 (Federal Transit
Administration 1995).

Recently, the federal government has
attempted to reduce its transit operating sub-
sidies. Between the years 1994 and 1995, the
Federal Transit Administration (FTA) suc-
ceeded in reducing its Section 9 formula op-
erating grants for urbanized areas by 6.2
percent, from $757 million to $710 million
(Federal Transit Administration 1995). Dur-
ing the same period, however, federal capi-
tal grants, excluding those under FTA's Sec-
tion 18 for non-urbanized areas, increased
by 3.9 percent, from $3471 million to $3605.8
million (estimated from Federal Transit Ad-
ministration 1995). According to the latest
available figures, federal assistance to tran-
sit covers 41 percent of the capital expendi-
ture and 6 percent of the operating expendi-
ture (American Public Transit Association
1995).

Although the federal role in transit sub-
sidization seems to attract the most attention,
state and local governments' roles in subsi-
dizing transit are no less significant. In fact,
due to the diminishing role of the federal gov-
ernment in providing transit subsidies in
recent years, the roles of state and local gov-

Critical Planning



D e k a / THE ROLE OF SUBSIDIES IN ACHIEVING TRANSIT'S GOALS

ernments are becoming increasingly signifi-
cant. According to the American Public
Transit Association (APTA), transit's total
operating expenses during the year 1993
amounted to $17.5 billion, of which 37 per-
cent came from the farebox, 6 percent from
non-governmental sources, 29 percent from
local governments, 22 percent from state
governments, and 6 percent from the federal
government (American Public Transit As-
sociation 1995).

Rationale for Transit Subsidization

Providing subsidies to mass transit is
based on the rationale that mass transit has
a potential for delivering certain social ben-
efits. Various authors have listed the poten-
tial benefits that can be accrued from transit
(Anjomani and Amico 1986; Cervero 1983;
Goldsack 1989; Pack 1992; Gomez-lbanez
1982; Wachs 1989). However, the most elabo-
rate list of benefits from transit is provided
by the APTA (1995). Accordingto the APTA,
transit can benefit society in the following
ways: 1) reduce energy consumption; 2) pro-
vide access to high density areas where auto
access is difficult; 3) provide mobility to the
transportation disadvantaged; 4) promote
retail sales; 5) reduce congestion; 6) create
jobs within and outside the transit industry;
7) provide mobility during crises; 8) reduce
air pollution; 9) provide safety; and 10) in-
crease productivity.
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Apart from the above claims by the
APTA, various scholars have considered cer-
tain other benefits from transit. Some of these
benefits include restricting urban sprawl,
conserving land, providing an optional
travel mode to all (including the auto driver),
and generating economy by raising land
prices in transit accessible areas (Cervero
1983; Pack 1992). It is clear from the ben-
efits listed by the APTA and others that the
expected benefits from transit are mainly
social. A part of the rationale for providing
transit subsidies thus lies on these pro-
claimed social benefits from transit.

Evaluation of the Transit Subsidy Policy

The US transit subsidy policy has been
controversial since its inception. In prin-
ciple, subsidization implies a transfer of
funds from the public exchequer (local, state,
or federal) to the transit agencies, and if the
latter fail to deliver the expected benefits,
criticisms of the subsidy policy are bound to
arise. In the following sections some of the
most common criticisms against transit sub-
sidization are discussed.

The Impact of Subsidies on
Transit's Performance

When considered alone, a transfer of
funds from the public exchequer to transit
agencies implies a windfall to the agencies
and a loss to the taxpayers. Subsidization
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implicitly reduces the supply of money with
the taxpayers and explicitly increases it with
the subsidized transit agencies (See Figure
1). With an increase in the supply of money,
represented by a shift of the supply curve
from s to s2s2 in Figure 1(a), the value of
money goes down for the transit agencies.

On the other hand, with the reduction in
money supply due to transit subsidization,
the supply curve for the taxpayers shifts to
the left, from SjSj to s2s2 in Figure 1(b), im-
plying an increase in the value of money for
the taxpayers.

Figure 1: Effect ofsubsidization on money supply of transit agency and taxpayer.

In reality, the transfer of funds from the
taxpayers is not meant to be a windfall to the
transit agencies as the latter are expected to
provide benefits to the former in return. That
is, the benefits provided by the transit agen-
cies should be sufficient to cover the costs
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incurred by the taxpayers through the trans-
fer of funds. In case a taxpayer is a transit-
user, he or she can obtain the benefits either
directly or indirectly, whereas a non-user
taxpayer can obtain the benefits only indi-
rectly, i.e. in the form of social benefits. Most
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controversies about transit subsidization re-
volve around the success of transit agencies
in returning the expected benefits. The theo-
retical underpinning of much of the criticism
of subsidies is that by making money less
dear to the transit agencies, subsidization
lowers transit's performance. And this re-
sults in transit's failure in delivering the ex-
pected benefits.

During the 1980s, many studies were
conducted in the United States and Europe
that attempted to discern the effect of subsi-
dization on transit performance. Most of
these studies found a negative relation be-
tween subsidies and transit's performance,
although some studies found results to the
contrary (Gwilliam 1988). Some of these
studies relate to transit capital subsidies
while others relate to operating subsidies.
One of the most noted US studies to analyze
the effect of capital subsidies on transit per-
formance was conducted by Anderson
(1983). Anderson used data for the years
1960 through 1975 for 74 bus transit agen-
cies and applied a two-stage least squares
regression technique to identify the effect of
subsidization on transit performance. The
study analyzed the effects separately for lo-
cal, state, and federal subsidies.

One of Anderson's findings was that
transit ridership decreased by 6.9 percent
with the overall increase in subsidies dur-
ing the study period. The decrease in rider-
ship was most prominent in the case of fed-
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eral subsidies (9.1 percent), while local sub-
sidies actually raised ridership by 2.9 per-
cent. The implication of this finding may be
that local subsidies were distributed among
the services that were likely to recover a
greater share of the costs, while federal sub-
sidies were provided in a relatively indis-
criminate manner.

Anderson's analysis also shows that the
frequency of service decreased with the ag-
gregate subsidization from the three levels
of government, although the effect of local
subsidies on service frequency was positive.
The analysis shows that federal subsidies
decreased service frequency by 15.7 percent,
while local subsidies raised it by 4 percent.
The reduction in service frequency in the
case of federal subsidies may have occurred
due to a decreasing efficiency resulting from
the subsidization, or substitution of services
on busy urban routes by services on subur-
ban routes. The effect of state subsidies on
service frequency was also found to be nega-
tive, but small.

Anderson found a negative relationship
between subsidies and fares. This is expected
since a subsidized agency is under less pres-
sure to charge a higher fare. However, the
study found that the effect of federal subsi-
dies on fares was in fact positive, i.e., federal
capital subsidies actually raised fares. Since
Anderson defined fare as the average rev-
enue per revenue passenger (revenue 4-
passenger), an increase in longer trips for a
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given number of passengers (hence a higher
fare and a larger revenue), or a decrease in
revenue passengers for a given total revenue,
can explain the increasing fare resulting
from federal subsidies

Another important conclusion from
Anderson's study was that subsidies from all
three levels of government raised transit op-
erators' wage rates. The overall increase in
wage rates as a result of subsidization from
all the three levels of government was esti-
mated to be 14.7 percent, of which nearly one
half was due to the effect of federal subsidies.
Finally, Anderson's analysis showed that
cost per bus hour increased by 28 percent due
to the aggregate subsidies from the three lev-
els of government. The federal subsidies
were again found to have the greatest con-
tribution to the increase in cost per bus hour
of service, accounting for more than two-
thirds of the overall 28 percent increase.

One of the most consistent findings in
Anderson's study was that among all the
three sources of capital subsidies, federal
assistance had the most significant negative
relationship with transit performance. Inher
study, federal capital subsidization was found
to decrease ridership and frequency and in-
crease fares, operators' wage rates, and cost
per bus hour of service. On the other hand,
local capital subsidies were found to increase
ridership, frequency, operators' wage rates,
and cost per bus hour, but reduce fares. In
short, federal capital subsidies were found to

consistently have a negative effect on tran-
sit performance with regards to all the indi-
cators, while the effect of local capital subsi-
dies varied from indicator to indicator. On
the basis of a comparison among several
countries, Pucher (1988) came to a similar
conclusion about the effect of federal subsi-
dies on transit performance.

According to the APTA (1995), federal
subsidies constitute about 41 percent of
transit's capital revenue. Federal programs
under FTA's Section 3, which provides capi-
tal funds for fixed guideway modernization,
new systems, buses, and bus related projects,
have allocated steadily increasing amounts
in recentyears. Between 1987 and 1994, the
appropriations under Section 3 increased in
current dollars from $0.92 billion to $1.8 bil-
lion (Federal Transit Administration 1995).
Even though Section 3 appropriations were
slightly reduced between 1994 and 1995, the
overall capital subsidization increased mod-
erately from the previous year. Based on
Anderson's study, one can argue that these
appropriations may have lowered the perfor-
mance of the transit properties, and thereby
possibly led to a wastage of valuable re-
sources.

The impact of operating subsidies on
transit performance is probably more con-
troversial than that of capital subsidies. Al-
though the transit industry today is heavily
dependent on operating subsidies from all
three levels of government, operating rev-
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enues and operating costs were nationally
balanced until the year 1967 (Ortner and
Wachs 1982). However, the operating costs
of transit began escalating after 1967, and
between 1965 and 1983 they increased by a
massive 419 percent. In real terms, this rep-
resented an 80 percent increase over the base
period (Wachs 1989).

Robert Cervero (1984) conducted a study
of the impact of operating subsidies on the
performance of transit agencies in Califor-
nia. He compiled data for 17 properties, in-
cluding the state's largest ones. Data were
collected for all the years between 1971 and
1981, and Ordinary Least Squares estimates
of the regression coefficients were derived
from the pooled cross section-time series
data. Similar to other studies with the same
research question (e.g., Bly and Oldfield
1986), the results of Cervero's study need to
be interpreted carefully since they only al-
low us to observe the extent to which operat-
ing subsidies and transit performance are
associated. It is difficult to discern from the
study the causal relationship between sub-
sidies and performance.

Yet, certain associations found in
Cervero's study between operating subsidies
and performance indicators can provide
some insight. Cervero found a significantly
positive relationship between cost per pas-
senger and the share of local operating sub-
sidies. Another key finding was that cost per
vehicle hour, a measure of efficiency, had a
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positive association with total subsidy rate,
defined as the ratio of aggregate federal and
local subsidies to total passengers. Finally,
it was found that vehicle miles per employee,
a measure of labor productivity, declined at
a decreasing rate with increases in both fed-
eral and local operating subsidies. From
Cervero's study of California properties, it
thus appears that there is a negative asso-
ciation between transit operating subsidies
and transit's performance. However,
Cervero's study is not as clear as Anderson's
in distinguishing the effects of federal and
local subsidies.

The results of an elaborate European
study (Bly and Oldfield 1986) on the effect of
operating subsidies on transit performance
substantiate Cervero's findings. This study
included information from 16 countries and
more than 100 cities. The study concluded
that transit subsidies had a significant posi-
tive relationship with unit costs and a sig-
nificant negative relationship with output per
employee. However, Bly and Oldfield cau-
tion, similar to Cervero, that these results
should be considered only as associations
rather than causal relationships showing one
leading to the other.

Bly and Oldfield's study of the European
transit industry shows that the negative as-
sociation between operating subsidies and
transit performance is not a problem typical
of the US transit industry. The negative as-
sociation found by the two cited studies be-
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tween operating subsidies and performance
implies that either larger subsidies lead to
lower performance of transit, or larger sub-
sidies are given to properties suffering the
greatest losses, orboth. While the first inter-
pretation of the association between subsi-
dies and performance would naturally call
for withdrawal of transit subsidies, from a
competitive market standpoint there is no
justification in endorsing larger subsidies to
the less efficient agencies either. However,
consideration of the supposed social benefits
from transit subsidization may lead us to a
different set of conclusions.

Among the indicators of performance,
labor productivity deserves the most serious
attention. Transit, especially bus transit, is
an extremely labor-intensive industry. Out
of the US transit industry's total operating
expense of $17.5 billion in 1993, about 45
percent was devoted to salaries and wages
and an additional 25 percent went to fringe
benefits (American Public Transit Associa-
tion 1995). Transit's total employment is
currently estimated at 291,000, of which 49
percent are operators and conductors and 27
percent are maintenance personnel. In 1960,
before the federal subsidy programs began,
transit's total employment amounted to only
156,000 (Wachs 1989). While the number
of transit employees has almost doubled since
1960, the industry has experienced a de-
crease in annual ridership from about 10
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billion to 8.4 billion during this period (Jones
1985; American Public Transit Association
1995). Wachs (1989) observes that the ve-
hicle miles of service offered per employee
declined from 14,000 in 1960 to 11,000 in
1985, which also indicates a substantial de-
cline in labor productivity during the last few
decades.

Due to their declining productivity, se-
rious criticisms are often leveled against
transitemployees' relatively high wages and
fringe benefits. AsJean Love observed:

Most adults have the basic skills needed
to operate a transit vehicle and could be
trained to drive one in a month or less.
Yet public transit drivers' compensation
exceeds that of the average full-time US
employee by 45 percent and is double
that of their unionized private-sector
counterparts. Although the educational
requirement for transit drivers is often
less than a high school diploma, transit
drivers receive 11 percent more in total
compensation than private-sector em-
ployees with four or more years of col-
lege education (Love 1992:44).

The average annual earning of a tran-
sit employee in 1988 was $49,009, and that
of a transit bus driver was $41,662, while the
average earning for persons with four or
more years of college education was only
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$37,656 (Love 1992). Critics claim that large
portions of the funds acquired through gov-
ernment subsidization programs have been
spent on increasing labor costs, and the crit-
ics' claims have been substantiated by some
of the empirical studies on this issue (Pickrell
1986).

Although most critics have been ex-
tremely vocal about the declining labor pro-
ductivity in the transit industry, itis notvery
clear whether the problem can solely be at-
tributed to either a deteriorating standard of
transit labor or to the flaws in management.
Jones (1985) points out that although the in-
crease in real labor compensation per seat
mile of service increased 40 percent between
1960 and 1980, the real compensation per
employee increased only 9 percent during
this period. Jones also contends that an in-
crease in real income, as experienced in the
transit industry, is a desirable trend in an
advanced democracy, and the problems of
labor productivity arise not solely due to the
increasing labor cost, but from an interac-
tion between the increasing labor cost and
other constraints in the transit industry.
Showing sympathy for public transit labor,
Guess (1990) has maintained that a compari-
son of their earnings with that of private sec-
tor labor ignores the fact that the latter are
often underpaid for the risks and responsi-
bilities associated with their work. In spite
of this justification for the relatively high
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earnings of public transit labor, the fact re-
mains, however, that the increases in their
real income have generally been accompa-
nied by a loss of ridership for transit.

In discussions relating to the effect of
transit subsidization on labor productivity,
Section 13 (c) of the 1964 Urban Mass Trans-
portation Act is often referred to as the root
cause of the problems. According to the stat-
ute, in order to receive federal assistance, a
transit agency must guarantee its labor
"preservation of rights under existing agree-
ments,” "continuation of existing rights to
bargain collectively," and "protection against
the worsening of employee working condi-
tions” (Luger and Goldstein 1989: 230-31).
The original intent of Section 13 (c) was to
protect transit employees from possible ad-
verse effects of the industry's public takeover
in the 1960s.

The federal Department of Transporta-
tion, with its claim that the protection under
Section 13 (c) reduces the incidence of ser-
vice contracting, testified in Congress to re-
peal the stature. However, a detailed study
on the effect of Section 13 (c), involving 87
transit properties in the country, concluded
that although an irritant, the statute does not
significantly inhibit the decisions of transit
properties in contracting out services (Luger
and Goldstein 1989). Instead, the study con-
cluded that the need for maintenance, the
lack of innovativeness, and the need to main-
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tain control over service provision were the
main factors inhibiting the contracting of
services.

While radical critics of transit subsidi-
zation (Love 1992) demand that Section 13
(c) be revoked, other scholars advocate solu-
tions within the existing framework. The
most common solutions advocated by schol-
ars are the use of permanent part-time work-
ers, split-shift duties, and cross-training of
workers so that they can assume a variety of
responsibilities (Jones 1985; Lave 1981,
Wachs 1989). The resistance to these
changes will apparently be less than the re-
sistance to revoking Section 13 (c). Consid-
ering the overall problems in changing the
work rules in the transit industry, Jones has
suggested that "the key to achieving produc-
tivity gain is not more work for less pay, but
wage scales, training programs, and career
ladders that reward transit workers for ad-
vancing to job roles that are increasingly
productive™ (1985:174).

The Effect of Transit Subsidies on the
Mobility of the Disadvantaged

One of the most frequently cited ration-
ales for subsidizing transit in the United
States is transit's supposed role as the pro-
vider of mobility to the transportation disad-
vantaged. A survey conducted by Cervero
(1983) of state transit officials and transit
operators revealed that both state officials
and transit operators rated mobility to the
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disadvantaged as the most significant ben-
efit from transit. The transportation disad-
vantaged are conventionally recognized as
those that are disabled, too old or too young,
or too poor to own a car (Cervero 1983,1990;
Rosenbloom 1992; Wachs 1989). Apart from
these conventionally recognized groups of
transportation disadvantaged, several au-
thors have considered ethnic and racial mi-
norities in the context of transit's social ob-
jectives (Hodge 1986, 1990; Meyer and
Gomez-lbanez 1981; Taylor et al. 1995).
From this literature, minority communities,
especially in central cities, also appear to be
transportation disadvantaged.

Studies have found that the proportion
of persons having mobility problems due to
physical impairment ranges between 5 and
14 percent of the total population
(Rosenbloom 1992). Among disabled per-
sons, however, the popularity of public tran-
sit is rather low. The fact that only 1 percent
of non-elderly disabled persons use subsi-
dized transit services (Rosenbloom 1992)
indicates that, so far, transit subsidies have
contributed very little to the mobility of the
disabled.

Due primarily to the expensive nature
of the required services, provision of mobil-
ity to the disabled through public transit has
been rather controversial. The Americans
with Disabilities Act (ADA) of 1990 made it
mandatory for all new transit vehicles to
have wheelchair lifts. Although in conse-
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guence, transit agencies in some cities have
been experiencing an increase in the num-
ber of wheelchair boardings, in some other
cities wheelchair boardings have continued
to be so sparse that the average cost per
boarding has been estimated to be more than
$700 (Rosenbloom 1992). While it is uncer-
tain whether the additional expenses man-
dated by the ADA will attract a larger num-
ber of disabled persons to transit in the fu-
ture, it is, nevertheless, certain that the Act
will make transit more dependent on subsi-
dies, for even in those places where boardings
have increased, the cost per boarding is
around $15. The Act can be considered an
indication of society's changing perception
about the role of transit.

Transit's failure to attract the elderly
(people over the age of 65) is similar to its
failure to attract the physically disabled.
Nationwide, the proportion of transit trips by
the elderly was only 2 percent in 1990
(Pisarski 1992). Pisarski also mentions that
the proportion of transit trips among the eld-
erlywas less than 2 percent during the same
period, implying that the elderly population
is served less, rather than more, by transit
than the general population. Considering
that the share of transit trips among those in
the age group 5-15 yearsis also only about 2
percent (Pisarski 1992), one can conclude
that transit does not serve the younger popu-
lation in any special manner either. Itisim-
portant to note that the shares of transit trips

Spring 1997

among the elderly and the young are not only
low, but they are also decreasing over time.
For instance, between the years 1983 and
1990, the share of transit trips among the
young decreased from roughly 2.9 percent
to about 2 percent, while the share for the
elderly decreased from approximately 2.6
percent to about 1.8 percent (Pisarski 1992).
From this diminishing trend in ridership
among the elderly and the young, it does not
seem likely that government subsidies to
transit have been used with special concern
for the mobility of these disadvantaged
groups.

Among the various transportation dis-
advantaged groups, the poor probably attract
the most attention. According to Pucher
(1981,1983), one of the key reasons for tran-
sit subsidization is the supposition that the
primary beneficiaries will be the poor.
Webber (1982,1995) and Wachs (1982) have
also emphasized the importance of transitin
providing mobility to the poor. In the early
1980s, Pucher (1981,1983) studied the im-
pact of transit subsidies on the redistribution
of welfare among income classes. Although
Pucher's analysis showed that low income
people obtained slightly larger benefits from
transit subsidies than did the affluent, his
overall conclusion was that the
redistributional effect of subsidies between
income classes was neutral when external
benefits to the affluent (e.g., downtown store
owner) were taken into account. Pucher also

65



THE ROLE OF SUBSIDIES IN ACHIEVING TRANSIT'S GOALS / D e k a

concluded that about 90 percent of the poor
did not benefit at all from transit subsidies
and that 62 percent of the subsidies were
spent to serve people from households with
relatively high incomes.

Anindication of transit's failure in provid-
ing mobility to the poor is that the proportion of
zero-vehicle households has been decreasing
significantly over time. In 1969, for example,
these households accounted for 20.6 percent of
all households, while in 1990 the proportion
decreased to 9.2 percent (Lave and Crepeau
1994). Even more surprising is the fact that
currently more than three-fourths of the popu-
lation below the poverty level are members of
households with at least one car. Considering
that the cost of owning, operating, and main-
taining a vehicle is rather high, itis likely that
the poor are spending their valuable resources
on auto transportation out of necessity (Wachs
1982). Itis probable, given the high cost of au-
tomobile ownership and maintenance, that
many of these householdswould have preferred
to use transit if adequate serviceswere provided
with a special intent to increase their mobility.

Transit subsidies have benefited the rich
in relation to the poor in several different
ways. First, the modes of transit frequently
used by the poor, such as bus and streetcar,
are less heavily subsidized than those used
by the affluent, such as commuter train
(Pucher 1981). Jones (1985) maintains that
federal capital grants heavily favorrail tran-
sit. In 1994, the federal capital appropria-
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tions for bus and fixed guideway moderniza-
tion for all areas were 48.7 and 51.3 percent
respectively (estimated from Federal Tran-
sit Administration 1995). However, in met-
ropolitan areas with populations greater than
one million, where transit's popularity is
relatively high, the share of bus and fixed
guideways were 35.2 and 64.8 percent re-
spectively. Thus, even without considering
the capital subsidies for new systems, a bias
towards rail transit is apparent in these large
metropolises. With the consideration of new
systems, the federal capital appropriations
on bus transit in the large metropolitan ar-
eas comes down to 27.9 percent. This un-
even distribution of federal capital subsidies
exists between bus and rail transit in spite of
the former being distinctly cost effective.
Second, since transit subsidization has
led to the expansion of services to suburban
areas Jones 1985), where ridership is low,
one can argue that disproportionately larger
transit subsidies have been spent for the ben-
efit of the relatively wealthy, who predomi-
nantly live in the suburbs, than the poor, who
live in the central city. Third, the flat fare
system made possible by subsidies also dis-
proportionately favors the wealthy. Wachs
(1989) found that in Los Angeles a transit
rider making a trip one mile long pays 2.2
times the actual cost, while a person travel-
ing 20 miles pays only one-tenth of the true
cost. Since poor people mainly live in the
central cities and make shorter trips, while
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the wealthy live in the suburbs and make
longer trips, the flat fare system contradicts
the objective of promoting equity in mobility
through transit. Finally, in terms of the dis-
tribution of transit subsidies between peak
and off-peak trips, the wealthy seem to be
more favored. Using Nationwide Personal
Transportation Survey data, Pucher (1981)
has shown that the proportion of riders hav-
ing low incomes is substantially higher dur-
ing the off-peak period than the peak period,
while the reverse is true for high income rid-
ers. Considering that the net cost of transit
provision is significantly higher for all the
different transit modes during the peak pe-
riod (Parody etal. 1990), it becomes clear that
the peak period riders benefit more from the
transit subsidies than do the off-peak riders.

While the disabled, the old, the young,
and the poor have always been recognized
as the transportation disadvantaged, racial
and ethnic minorities have sometimes been
considered as disadvantaged also. In fact,
after every major racial unrest in urban ar-
eas, such as the 1965 Watts Riots and the
1992 riots following the Rodney King ver-
dict, the role of transit in providing mobility
to minority communities has received seri-
ous attention.

Racial and ethnic minorities in US met-
ropolitan areas have relatively lower in-
comes and their transit ridership has tradi-
tionally been rather high. The minority
populations in these metropolitan areas live
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and work primarily in the central cities,
where the provision of transit services is rela-
tively cost effective due to the higher density
of land uses. Due to the relatively higher cost
effectiveness in central locations, the transit
services used by minority communities re-
quire smaller proportions of subsidies than
do the services provided in the low density
suburbs. In fact, a study of 25 large transit
properties in the nation found that most of
the profitable transit routes were in high den-
sity areas inhabited primarily by minority
populations (Cervero 1990).

Despite the relatively higher cost effec-
tiveness of transit services in the central lo-
cations inhabited by low income and minor-
ity households, recent transit practices seem
to have favored suburban areas that are pre-
dominantly inhabited by affluent, non-mi-
nority communities. A recent study (Taylor
etal. 1995) claims that minority transit pa-
trons in the Los Angeles area pay a higher
fare per mile traveled than do the white pa-
trons. The study also observes that the av-
erage subsidy spent per minority passenger
is less than the subsidy per white passenger.
Since transit routes in minority areas are
nationally more cost effective (Cervero 1990),
it is likely that fare discrimination similar
to that in Los Angeles also exists in other met-
ropolitan areas. The significant decline in
transit ridership among racial and ethnic
minority populations at the national level
(Pisarslri 1992) maybe, at least partially, due
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to this discrimination against minorities.

In areas experiencing rapid influx of
minority immigrants, the role of transit be-
comes relatively more important. Los An-
geles is one such region experiencing a high
rate of immigration. The immigrant popu-
lations are economically worse off than the
general population and, therefore, have a
greater need for transit services. In spite of
the greater need for catering to the travel
needs of minority populations, the transit
regulatory practices in Los Angeles do not
seem to favor these populations. Immediately
after the passage of Proposition A in 1980,
which earmarked a half cent of sales tax for
public transit, a significant proliferation of
transit services started under the
Proposition's Local Returns Program (Gor-
don, Richardson and Giuliano 1989). The
increase in the number of transit agencies
resulted in an increasing competition for
transit subsidies. While, on the one hand,
Proposition A led to the expansion of transit
services to the outlying areas, on the other
hand, it also made provisions for significant
spending on rail transit, a mode that gener-
ally favors the affluent and non-minority
populations over the low income and minor-
ity populations. The passage of Proposition
C in 1990, which earmarked yet another half
cent of sales tax revenue for public transit,
will presumably intensify the effect of Propo-
sition A over time.
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The Effect of Transit Subsidiesin
Relieving Congestion and AirPollution
Finally, the question arises whether sub-
sidies have been successful in achieving
transit's proclaimed objectives of reducing
congestion and pollution. While transit pro-
ponents always highlight these benefits, the
literature shows that measuring such ben-
efits is an extremely difficult, if not impos-
sible, task (Pucher 1981; Bly 1987). More-
over, the existing literature lends little sup-
port to the success of transit subsidies in
achieving these objectives. For congestion
and pollution to be reduced, transit must be
used by a sufficient number of people, and
from this standpoint, an increase in subsi-
dies should be accompanied by an increase
in ridership. Although heavy subsidization
of transit in the 1970s had some effect in in-
creasing ridership in some places Jones
1985), recent trends in ridership and farebox
collection (hence subsidies) do not indicate
such an effect. The literature reveals that
the share of transit's farebox revenue has
remained roughly constant during the 1980s,
indicating that the share of real subsidies has
remained fairly constant as well (American
Public Transit Association 1995; Jones 1985;
Wachs 1989). On the other hand, the pro-
portion of transit passenger trips decreased
from 2.2 percent in 1983 to 2 percentin 1990
(Pisarski 1992). The implication of a de-
creasing ridership against a constant real
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subsidy is that subsidization has failed to
maintain the prevailing user market in re-
centtimes, and as such, the objectives of con-
gestion and pollution reduction have not been
achieved.

In regards to the objective of reducing
congestion through transit, two conditions
must be fulfilled. First, transit must be able
to divert a sufficient number of trips from the
automobile, and second, the increased street
capacity resulting from the modal shift must
not be refilled by additional automobile trips.
Pickrell (1992) found that only one of seven
large rail transit projects had actually suc-
ceeded in attracting the predicted number of
automobile users, whereas for most others,
the number fell far short of the predicted.
While Pickrell has shown that transit has
often failed to divert a sufficient number of
trips from the automobile, Webber (1976)
found that in the case of Bay Area Rapid
Transit (BART), traffic volumes in the Bay
Area soon reached the pre-BART level de-
spite a reduction in the number of automo-
bile trips immediately after the system's
opening. It can thus be concluded that un-
less all the latent demand for auto trips is
eliminated by some as yet unused method,
adding capacity through transit cannot bring
a long-term solution to the congestion prob-
lem.

Some of the preconditions for reducing
air pollution through the provision of transit
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are identical to the preconditions for reduc-
ing congestion. That is, in order to reduce
air pollution, transit must be able to attract
a substantial number of automobile users
and the resulting increase in road capacity
must not be refilled by newly generated auto
trips. Even if transit were successful in ful-
filling these two conditions, by attracting
auto users, transit must not create such an
unused capacity on the freeways that would
encourage people to drive at speeds exceed-
ing 55 mph, for in that case, the emission of
carbon monoxide and volatile organic com-
pound will increase again (Committee for the
Study of Highway Capacity Improvements on
Air Quality and Energy Consumption 1995).
There is little evidence of subsidies leading
to transit's success in fulfilling any of the
above conditions, and for reasons identical
with those in the case of congestion, transit
subsidies do not seem to have made any con-
tribution to the reduction in air pollution.
Despite the general conclusion here re-
garding the lack of evidence about the con-
tribution of subsidies to the overall reduction
in congestion and air pollution, it has to be
acknowledged that there may be location-
specific cases where subsidies have been suc-
cessful in providing enough social benefits
to override the social costs from the likes of
pollution and congestion. For example, un-
der certain simplifying assumptions, Pack
(1992) has shown that the total social ben-
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efits from Philadelphia’s commuter rail sys-
tem exceeds the agency's subsidies. Similar
conditions may exist in other locations, but
given the overall picture of a rapidly dimin-
ishing transit ridership, such conditions can-
not be considered common. Moreover, in
view of the difficulties in estimating social
and environmental costs and benefits, cost-
benefit studies, whether they favor or disfa-
vor transit subsidization, have to be inter-
preted carefully.

Improving Effectiveness of Subsidies in
Achieving Transit's Objectives

Since subsidies seem to have contributed
very little towards achieving transit's social
objectives, it is necessary to search for policy
alternatives. Scholars have suggested vari-
ous solutions, some more radical than the
others. In reality, however, solutions sought
in this country have been moderate com-
pared to some of the European countries.
Among a host of solutions usually consid-
ered, the most radical are probably
privatization and deregulation of the transit
industry. However, the only measure taken
in this direction in the US is contracting out
services to private operators. Serious efforts
to privatize and deregulate transit had been
made in Great Britain and Norway, but both
attempts have resulted in undesirable con-
sequences (Pucher and Kurth 1995). The
British experiment with privatization and
deregulation resulted in substantial in-
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creases in fares, reductions in ridership, and
virtually no change in automobile traffic
(Gomez-1banez and Meyer 1990). While in-
creasing fares accompanied by declining rid-
ership clearly contradict the objective of eg-
uity, the unchanging auto traffic on the road
network does not indicate reduction in con-
gestion and air pollution. As transit in the
US has become increasingly dependent on
low income riders (Pucher 1988), and since
its patrons primarily belong to certain ra-
cial and ethnic groups, a British-type
privatization, deregulation, and subsidy-
withdrawal policy in the US will presumably
result in a greater disaster than that which
resulted in Britain. Fortunately, most schol-
ars in the US are in favor of structural
changes within the transit industry rather
than radical changes similar to Great Brit-
ain.

Although complete privatization and
deregulation of transit cannot reasonably be
advocated in this country, an emphasis on
service contracting seems to be appropriate
nevertheless. A detailed nationwide study
of transit properties (Teal et al. 1987) re-
vealed that large transit agencies could re-
alize cost savings of 20 to 30 percent by con-
tracting out services to private operators.
While actual service contracting may have
the potential of being economically benefi-
cial to the large agencies, the presence of a
threat of service contracting may make all
transit agencies efficient in service delivery.
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As such, whether service contracting actu-
ally takes place or not, the threat of service
contracting should be present at all times to
induce a relatively efficient delivery of tran-
sit services.

Aside from privatization and service
contracting, the commonly discussed struc-
tural changes for transit relate to manage-
ment of subsidies, fare policy, and labor pro-
ductivity. Bly's (1987) recommendation that
the subsidizing authority should exercise
sufficient control over the subsidized prop-
erty by specifying objectives and monitoring
achievements seems reasonable for US tran-
sit subsidization programs as well. Signifi-
cant ridership information will be required
for setting up the objectives, and hence the
FTA's Section 15 data collection require-
ments can be considered a welcome devel-
opment in this direction.

Certain improvements can be achieved
in the distribution of subsidies as well. Jones
(1985) has shown that the US subsidization
policy has prized the most needy agencies
rather than the most efficient. Continuation
of such a policy will produce only more inef-
ficiency. Pickrell (1992) suggests that in-
stead of providing a proportion of the costs
on a matching basis, subsidies should be pro-
vided as a lump sum amount so that cost
overruns are prevented. Bly (1987) has sug-
gested that subsidies should be matched with
the number of riders, the amount of services
provided, or both. Although not common,
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such practices have actually been tried in
certain places in the US and some efforts in
Pennsylvania are considered successful.

It is clear from the earlier discussions
that some of the current transit policies have
actually nullified the social benefits that were
supposed to accrue to the poor. One can con-
clude from the discussions that a shift of
emphasis from rail transit to bus transit, an
increase in services within and around cen-
tral city at the cost of the suburban services,
an increase in distance-based fare systems,
and possibly pricing of the peak period ser-
vices, all have the potential to enhance the
welfare of the poor. Since federal taxes are
more progressive, an increasing role of the
federal government in transit subsidization
would normally contribute more to the wel-
fare of the poor, but if federal subsidies make
transitagencies inefficient, as it appears from
Anderson's study, the end result may not be
desirable. Moreover, user-side subsidies, al-
though not free from limitations, deserve
more experimentation than has been made
so far.

With respect to providing mobility to
some other disadvantaged groups, namely,
the elderly and the disabled, it is doubtful how
transit subsidies on conventional services
can help. The elderly are located increas-
ingly in the suburban areas where provision
of transit is relatively inefficient. Forthe dis-
abled, the Americans with Disabilities Act
of 1990 has made expensive provisions. The
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long term outcome of these heavy expenses
is yet to be known. Considering that special
services and expensive equipment are nec-
essary to serve the elderly and non-elderly
disabled, it is probably appropriate to sepa-
rate these services from other transit services
for accounting purposes.

Regarding the effort to reduce labor ex-
penses, increasing the use of part-time labor
and split-shift responsibilities seems appro-
priate. For example, we should consider
Jones's suggestion that transit labor be
trained in a multiplicity of skills so that even
in off-peak hours labor can be used in some
productive activity Although Section 13(c)
of the 1964 Urban Mass Transportation Act
had previously been considered a significant
obstacle to labor-related negotiations, the
study by Luger and Goldstein (1989) has
shown that extensive service contracting has
actively been prevented by the lack of
innovativeness and management's desire to
have more control over operation and main-
tenance.

Finally, Wachs (1992) suggests the im-
portance of reducing transit crimes. It can
be expected that with a decline in transit
crimes, including street crimes against tran-
sit passengers, transit ridership and farebox
collection will increase. Although transit
security is expensive, reduction of crime
against transit patrons is important espe-
cially due to the fact that the areas with high
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transit patronage, such as central city neigh-
borhoods, are also the areas with high crime
rates.

Conclusion

Although some 30 years ago transit was
an independent industry not having to de-
pend on subsidies, today its role has changed
in the eyes of the decision-makers. For many
local officials today, increasing ridership is
not transit's primary objective (Kemp 1982).
Even forthe federal decision-makers, the role
of transit has changed dramatically from a
potentially profit-making industry to a pro-
vider of social benefits, as is evident from the
imposition of the compulsory wheelchair lift
requirement by the Americans with Disabili-
ties Act of 1990. Given the changing expec-
tations from transit, its objectives are no
longer very clear. Subsequently, judging the
success or failure of transit subsidies has
become more difficult over time.

Yet, even in this state of confusion about
the role of public transit, there are various
ways in which many of its proclaimed social
objectives could be achieved. Some of the
major considerations that may help public
transit achieving its objectives are as follows:

e emphasize service contracting, es-
pecially in large agencies

e pay attention to optimal use and
productivity of labor
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< monitor the use of subsidies by tran-
sit agencies and penalize agencies
for unproductive use of resources

e attain a balance between federal,
state and local funding so that the
interests of the transportation dis-
advantaged are best served

e prevent expansion of transit ser-
vices to the suburban areas at the
cost of services to the cost effective
central locations

e emphasize bus transit over rail
transit in all metropolitan areas ex-
cept those where distribution and
density of activities favor the latter,
such as the older metropolises of the
Northeast

e pay attention to user side subsidies

« adhere to distance based fare policy

e consider pricing of peak period
transit services

e enhance experimentation with de-
mand responsive systems, espe-
cially in areas with lower density

e enhance transit security

It may be noted that none of the consid-
erations mentioned above are as radical as
privatization and deregulation of the transit
industry. However, for implementing some
of the changes emanating from the above
considerations, substantial changes may be
needed in the general outlook of the transit
industry.
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Although the objectives of transit subsi-
dization policies are complex, there are ways
to make subsidization more effective in
achieving some of transit's simple objectives.
This is not to suggest, however, that these
solutions are easy to attain. Itis also neces-
sary to recognize that at least some of the
recommendations made by the various schol-
arswill never be implemented because a part
of the transit decisions are made in the po-
litical marketplace where objective decision-
making is not always welcome.

From the discussions in this paper, it
appears that a large part of the complexity
regarding transit's objectives arises from its
twofold objectives of achieving economic and
social benefits. Aaron Wildavsky (1994), one
of the foremost experts in budgeting, held the
opinion that, for accounting purposes, social
and environmental considerations should be
kept separate from economic considerations,
and that the former set of considerations
should be used only for supplemental rea-
sons. Taking the cue from Wildavsky, it can
be suggested that transit's social and envi-
ronmental objectives should be separated
from its commercial objectives. For those
agencies for whom the primary motive is
commercial sustainability, there should be a
separate set of rules and privileges than for
those for whom the primary objective is to
achieve social benefits. For those agencies
with a primarily commercial motive, their
achievements should be measured more in
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terms of ridership, while for those with pri-
marily social objectives, their achievements
should be measured largely in terms of net
social benefits. Finally, there is certainly a
need for developing techniques that will mea-
sure the net social benefits from subsidiza-
tion more accurately
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On August 29,1995, a newspaper head-
line in the ClevelandPlain Zteaferannounced
"Race plays part in reaction to two murders"
(White 1995: 3-A). The corresponding ar-
ticle described how different the community
response was to the disappearance of a 10
year old white boy and a 13 year old black
girl in Kankakee, Illinois. The boy had been
abducted and his stabbed body was found
eight days later in a shallow grave following
a massive community search with regional
media coverage. The suspected kidnapper
was a convicted murderer. The girl had pre-
sumably run away from home and was found
several days later in a burning garage. She
had been sexually assaulted, stabbed and
then set on fire. Her story had been rela-
tively unknown until the day of the murdered
boys funeral. White reports that on that day,
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a letter to the editor from the police chief was
published in the DailyJournal to remind the
community of her death, to stir up a commu-
nity he felt was "numb" when it came to
black victims. Of course, each victim's story
was different -- a child kidnapped by a con-
victed killer will get more attention than a
runaway -- but this still did not justify the
lack of interest in the girl's death. In re-
sponse to the police chief's concern that the
media, the community ,and the police depart-
ment had become indifferent, the news edi-
tor for the Daily Journal acknowledged a
bias: "We tend to become blase to problems
in the black community... We tend to take
them for granted"” (White 1995:3-A).

This story brings up several issues that
have relevance to how planners -- practitio-
ners, educators, researchers — use race to
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make sense of the world. A key concern is
the effect created when employing racial
classifications to examine social issues. This
paper is based on the supposition that, for the
most part, using this system of classification
often results in a disparate understanding
and treatment of different groups. Evidence
of this can be found in planning history
where Thomas (1994) finds that the link be-
tween race and planning has often been ne-
glected because either certain subpopulations
have been excluded from consideration or
racism has been ignored. A pressing inter-
est here is the way in which attention to race
can actually establish and reinforce racial
identity.l In otherwords, how does attention
to different subpopulations transform, forex-
ample, problems affecting blacks? into "prob-
lems of the black community"? Simply ig-
noring processes that produce and sustain
racial identities over time can bring about
this transformation.

It is essential that planners understand
how race functions as a political construct
in society and how the meaning of race itself
is constructed and negotiated over time. As
a political construct, race "signifies and sym-
bolizes social conflicts and interests by re-
ferring to different types of human bodies"
(Omi and Winant 1994:55). From this per-
spective, we can begin to see the politics of
racial identity as it is played out in everyday
life.3 In this sense, then, the lack of attention
to the murdered black girl in Kankakee is

8

considered a symbol of social conflict and
evidence of the underlying racism both in the
community and outside of it.

Of equal importance, planners need to
be aware that they can affect change by uti-
lizing this broader view of race when exam-
ining society. Just as the police chief juxta-
posed the two murders in Kankakee to make
evident how each was treated differently by
the community, opportunities exist to make
visible what is missing from discussions that
include race, as well as those actions and
statements which make the politics of racial
identity invisible. This requires exposing the
racial formation process by which "racial
categories are created, inhabited, trans-
formed, and destroyed” (Omi and Winant
1994:55). Inspection must turn in to see how
our own actions as educators, researchers
and practitioners produce and reproduce so-
cially constructed racial identities of social
problems.

This paper begins with an exploration of
how race operates as a political construct in
American society, focusing on the performative
nature of race. The work of W.E.B. DuBois is
used to illustrate how using race as merely an
objective category in the discussion of social
problems can actually "fix" racial identity. Fol-
lowing this is a discussion about how efforts to
understand social issues might benefit if plan-
ners take a critical position when discussing
race. The lastsection presents a demonstration
of how the metaphor of the stage might be em-
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ployed to understand the performative nature
of race in society. The stage provides a physical
referentto examine howracial identityisacon-
textual performance that depends on actors,
audience, and playwright to give it meaning.

Constructing Race

Why is race such a powerful political
and behavioral force in society? This
question is badly posed, however. It is
not “race," but a practice of racial clas-
sification that bedevils the society
(Webster 1992:27).

In Racial Formation in the United
States, Michael Omi and Howard Winant
"explore how concepts of race are created and
changed, how they become the focus of po-
litical conflict, and how they have come to
permeate US society" (1994: vii). At the
foundation of their work is the concern that
unless we understand how the concept of race
functions in society, particularly the ongo-
ing negotiation of its meaning over time and
space, we cannot deal effectively with rac-
ism. From their perspective, racial forma-
tion constructs the meaning of race by link-
ing social structure and cultural represen-
tation in such a way so as to produce racial
identity. This process is ongoing and con-
tinuously being changed in relation to struc-
tural conditions and representations that
exist at any given time in history (Bhabha
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1994). For example, consider how the term
"black™ came to replace "colored," or how at
the turn of the century a "white" person of
European descentwas more likely to be iden-
tified by his/her ethnic heritage than race.
While today, if ethnicity is distinguished
within this group, "American" is usually at-
tached to it (e.g., Irish American). When
viewed as a political construct, race is seen
as a way of ordering the world that is based
in power relations and is therefore presumed
to be contestable although perhaps not im-
mutable. Any shift in the vocabulary of ra-
cial classification is presumed to indicate
complex changes in the social structure of
America, providing evidence of the racial
formation process.4 Accordingly, the shift
to using "black™ instead of "colored" must
be examined in the larger context, including
the black power and civil rights movements,
to understand the significance of this change
at that time.

Omi and Winant (1993) argue for a criti-
cal theory of race, one that can transcend the
limitations of previous attempts to investi-
gate the meaning of race, particularly efforts
to either dismiss race on ideological grounds
or to view race narrowly as an objective mea-
sure. Inbrief, their concern is that when race
is assumed to be only an ideological con-
structs (e.g., how it was used to justify sla-
very by saying that Africans were inferior
to Europeans) or an objective construct (e.g.,
how it is used to distinguish different groups
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of people with regard to poverty status or edu-
cational attainment), then we run the risk of
ignoring how race continues to organize ex-
perience even though particular conditions
surrounding the constructed meaning of race
are no longer relevant today. From their per-
spective, such a narrow interpretation of race
does not account for the ongoing process of
racial formation -- even as categories are
dismantled, reworked or renamed, there will
always be a politics of identity at work. In
other words, race will always be with us in
some form.

A concern with regard to planning ac-
tivities and research is the way race is often
considered to be an "objective condition" of
social existence. As a means of classifica-
tion that is presumed to not be based on in-
herent biological traits, race is often em-
ployed to demonstrate disparities among dif-
ferent groups with regard to economic sta-
tus, quality of life, access to resources, edu-
cational attainment, and so forth. However,
when race is cast as an independent vari-
able in explanations of social problems, it is
possible to forget about how the boundaries
of race or any other classification inscribe
meaning on the body in the form of a stereo-
type or a set of predetermined behaviors and
expectations. Consider William Julius
Wilson's The Truly Disadvantaged (1987),
which focused on the concentration effects of
poverty in the central city and attributed the

isolation of poor blacks in the city to middle
class blacks moving out. On one hand, his
work was severely chastised for overlooking
the problem of race and racism in the pro-
duction of poverty, while on the other, it was
cast out as being too liberal in its proposal
for a progressive social democracy to deal
with the social pathologies it revealed
(Remnick 1996). These reactions illustrate
how any ambivalence towards race can re-
inforce racial stereotypes if it ignores how the
discourse ofrace is based in a politics of dif-
ference that historically marginalized blacks
in relation to whites (Bhabha 1990a).
Wilson's arguments about the effects of iso-
lation, while well intentioned, appear lim-
ited because his work did not deal with the
larger issue of why race was an important
variable in the first place when discussing
poverty in central cities. In essence, the
project helped fix a meaning of race that
equates being black with being poor and liv-
ing in the city because Wilson did not exam-
ine how the category of race itself is prob-
lematic.

When race is considered a fact, then, "a
modal explanatory approach emerges: As
sociopolitical circumstances change over his-
torical time, racially defined groups adapt or
fail to adapt to these changes, achieving mo-
bility or remaining mired in poverty, etc."
(Omi and Winant 1993). The outcome is
similar to biological determinism since it
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does not easily allow for human variation
within racial categories. Furthermore, an
objective view of race does not take into ac-
count the performative nature of race, which
is evident when an individual is expected to
behave in a certain manner or comes to ex-
pect others to act in a specific manner be-
cause of their race, as in someone acting or
not acting "his/her own race" (see for ex-
ample Bhabha 1990b).

The danger of the objective position
should be of concern to planners given the
common use of socioeconomic indicators to
discuss urban conditions and social prob-
lems. It is in the seemingly benign act of
using racial categories to break down pov-
ertyrates or unemployment data that we tend
to lose sight of the role that social processes
play in shaping racial categories. What is
particularly problematic is how the under-
lying issue of racism constitutes whatever
problem is being reported. To see how the
objective condition of race itself is trans-
formed into "a problem of policy, of social
engineering, of state management" (Omi and
Winant 1994:3), the work of W.E.B. DuBois
is employed here since it illustrates how race
functions as a symbol of political and social
conflict. Looking back at this work helps in
understanding the trajectory of contempo-
rary racial formation processes that link
being black with social problems in America.
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The Problem of Racial Identity:
What Can We Learn From DuBois?

In both his academic research and in his
metaphorical writing, DuBois conveys the
very powerful and real feelings of being iden-
tified as black in America at the start of the
twentieth century. At a time when slavery
had officially ended, there was still a lack of
freedom among blacks living in the United
States. Even for DuBois who was raised in
the North, educated at Harvard, and had
traveled in Europe, the identity created by
the color of his skin did not allow him the
same freedom that would be expected for a
white man with similar credentials. Despite
his limited social position, DuBois was able
to work in sociology. His early research on
race relations began when he was hired by
the University of Pennsylvania to work in
conjunction with Isabel Eaton of the College
Settlement to study the conditions of blacks
living in Philadelphiain the late 1890s. This
project, which resulted in The Philadelphia
Negro (1899), reflected a general trend to-
ward large scale investigations of the condi-
tions of ghetto life, such as Booth's Life and
Labor of the People of London (1891) and
HullHouse Maps and Papers (1895).

The Seventh Ward was the primary site
of investigation. Itwas considered to be the
center of black population in the city at the
time, which in 1890 was less than four per-
cent of the total population. Atissue, in part,
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was the continued expansion of this popula-
tion due to immigration, which was assumed
to be increasing exponentially and at a rate
faster than whites. As this population grew,
philanthropists and settlement workers be-
came more concerned with growing tension
in the city attributed to the "dangerous
classes™ occupying the ghetto (Aptheker
1973). The intent of The Philadelphia Ne-
gro, according to the introduction by Samuel
McCune Lindsay from the University of
Pennsylvania, was to produce information
and a more comprehensive knowledge of the
ghetto "so that much work may be directed
in the most helpful channels™ (in DuBois
1973: xv).

The report, which contains findings
from a door-to-door survey of nearly ten
thousand black residents between 1896-
1897, reflects DuBois' careful and laborious
collection of data. His personal goal was to
"lay before the public such a body of infor-
mation as may be a safe guide for all efforts
toward the solution of the many Negro prob-
lems of a great American city” (DuBois 1973:
1). It is important to put this viewpoint in
context with the general climate regarding
race relations, as well as DuBois' own view
of race. In particular, the rise of Jim Crow
laws, the commonplace of black lynching,
and the growing belief in biological deter-
minism, all helped to reinforce a sustained
belief that blacks were inferior in American
society and therefore not presumed to be
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equal, even as new immigrants entered the
city. DuBois assumed that while racism con-
tributed to the disparate conditions of blacks,
attaining higher economic status through
hard work would command the respect of
whites and would therefore be the road to
equality. Despite this definite class bias, his
research clearly documented the effects of
discrimination that prevented educated and
hard working blacks from advancing.

The PhiladelphiaNegro illustrates how
the practice of racial classification helps to
maintain this relationship, even when the
intent is to clarify how racism, not race, is a
better explanation of the differences found in
society. In the footnote on the first page,
DuBois states: "I shall throughout this study
use the term 'Negro' to designate all persons
of Negro descent, although the appellation is
to some extent illogical. 1 shall, moreover,
capitalize the word, because | believe that
eight million Americans are entitled to a
capital letter” (1973:1). Like most footnotes,
DuBois' might have been skimmed with in-
difference or gone unread. At first glance,
the simple explanation of the use of a capital
letter appears like many subtexts in a re-
search report: to clarify the use of certain ter-
minology for the reader. Yet, there is obvi-
ously something more to the statement, a rec-
ognition that the choice of terms — what is
or is not included in the author's lexicon --
is important to the project. DuBois is not
just using a word to designate or point to a
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group of people to be examined; he is apply-
ing a label that contains potential power for
many who at the time were identifiable but
not necessarily recognized to have equal sta-
tus with other recognized groups.

Even though DuBois saw a limit to the
label "Negro™ he still used it. Rather than
ponder the flawed logic of assuming that skin
color was a significant indicator of whether
or not a person was of Negro descent (“the
appellation is to some extent illogical™) he
chose to take advantage of his position. He
declared that people who were already clas-
sified as Negro should at least be considered
worthy of a proper name like the English,
the Italians, the Jews, the Irish, etc. On one
hand, this gesture pushed the identity of
black Americans to a new level. Simply re-
placing the lower case "n" with a capital "N"
created a group that was no longer a lesser
character in the melting pot, giving status to
people who had been affected in some way
because of their racial identity. On the other
hand, DuBois' act may have been self-defeat-
ing because it reinforced the idea that racial
identity was inherent. When DuBois de-
clared that Negroes should be recognized, he
also implied that there were shared traits and
universal experiences among all Negroes. In
essence, his intention was good because he
wanted to make it clear that a common his-
tory shaped the life chances of blacks in
Philadelphia and elsewhere. Unfortunately,
the label reinforced a bias toward a group
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identity that reduced individual identity and
experiences to "the Negro condition."

To a certain extent, the effect of this new
label was no different from efforts to identify
the racial heritage of freed slaves and their
children. In many southern states, a person
was considered "black™ if there was some
trace of "Negro blood" in theirlineage. Much
like the system of classification used in South
Africa under apartheid, once the label was
attached, it was legally very hard to undo.
This is evident in a 1983 lawsuit against the
State of Louisiana, which under a 1970 law,
declared anyone with at least 1/32 "Negro
blood" to be black. The court upheld the law
in the case on the grounds that the classifi-
cation system was legal. Eventually, the leg-
islation was repealed by the state (Omi and
Winant 1994). Obviously, itis a serious mat-
ter when the wrong label is attached to a per-
son, especially when it somehow fixes his or
her identity regardless of skin color. How-
ever, a larger concern here is with the effects
of any label that imposes an identity on an
individual.

DuBois' use of a capital letter demon-
strates how race never can be simply a tool
for classification. Whether it be in research
or informal discussion, the symbolic mean-
ing of race cannot be fully eliminated because
the act of classification itself is a political
gesture and not a neutral activity. In the pro-
cess of using skin color, or any other category
(e.g., gender, age, income), a distinction is
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being made. If this distinction becomes fixed
orroutine in the efforts to classify social phe-
nomena, then it represents a system of divi-
sion that maintains borders around objects
by determining what is and is not "visible"
when we look at the world (Foucault 1972).
Over time, as racial categories are used to
represent social problems in the space of dis-
course, we tend to lose sight of the individual
identity, replacing experience with charac-
teristics and using labels to capture the
whole.

Any system of division depends on rela-
tions of power to sustain and transform the
symbolic meaning of classification schemes
overtime (Foucault 1972). Byreferring here
to relations of power, the intention is not to
refer to a traditional perspective of power as
ameans to dominate or control. Instead, the
focus is on a more pervasive notion of power
found in setting up and believing in a sys-
tem of division. Power, in this sense, is about
the production of knowledge, and it operates
at the level of desire (Foucault 1980). It is
not just the act of "drawing the line" that is
problematic -- it is the fact that the symbolic
meaning gets fixed at some point, no longer
allowing it to be contested. The transforma-
tion relies on a belief in the categories and in
the validity of the system that produces it.
Therefore, the symbolic meaning that as-
cribes different roles for "black" and "white"
will have some currency as long as the sys-
tem of division is used as a legitimate tool to

84

order the world, and as long as the relations
of power confirm this role.

DuBois' experience in producing The
PhiladelphiaNegro provides evidence of how
a seemingly benign gesture helped fix a
negative racial identity for blacks in the Sev-
enth Ward of Philadelphia. Prior to the study,
he was aware that blacks were perceived as
different from, and somehow lesser than,
whites. He was also very aware that institu-
tional racism produced inequity.6 Upon hear-
ing of the project, DuBois recalled how some
white people did not understand why he
should "study the obvious." DuBois assumed
that "ignorance was at the base of the racist
oppression of his people, and that with sci-
entific investigation the truth would be un-
covered and that process would itself inevi-
tably induce a termination to the oppression™
(1973:17). Inretrospect, DuBois had a short-
sighted view of the project. Contrary to his
own intent, he later believed that the research
sponsors were primarily seeking confirma-
tion that "the crime and venality of its Ne-
gro citizens" was responsible for the demise
of Philadelphia (Aptheker 1973:22).

Regardless of what motivated the project
sponsors, the design of the study itself could
only reinforce an existing bias against
blacks. Even though some effort was made
to compare whites and blacks, there was no
attempt to examine with the same intensity
the lives of whites living in similar condi-
tions, or to understand what experiences each

Critical Planning



Smith/ UNDERSTANDING RACE AS A POLITICAL CONSTRUCT

group did and did not have in common.
However, the lack of a comparison group was
not the only limiting factor in DuBois' re-
search. Equally important was DuBois' be-
lief that scientific investigation would make
it obvious that institutional racism and op-
pression caused many of the problems in the
black community. For example, he assumed
that by describing in detail the abhorrent
housing conditions or blatant discrimination
by employers, this data would confirm the
existence of racism and negate prior expla-
nations that linked behavior and race to seg-
regation and poverty.

Although his evidence was revealing,
DuBois assumed any interpretation of the
results would follow a logical order that be-
gins with racism as a prior condition and
then sees the problems it produces. This
demonstrates that, like the use of racial cat-
egories, description is not a neutral act. It
presumes that the reader, as well as the
writer, will try to make sense of what is pre-
sented without relying on preconceived no-
tions including existing racial identities. In
otherwords, it relies on a myth that each time
race is utilized, any prior symbolism has
been renegotiated, and the meaning of race
has been "unfixed." However, like the diver-
gent motives of DuBois and the sponsors of
the research, a fixed meaning of race pre-
ceded the project, and blacks were presumed
to be the problem.
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The Racial Identity Problem

They approach me in half-hesitant sort
of way,

eye me curiously or compassionately,
and then instead of saying directly,
How does it feel to be a problem?

they say, | know an excellent colored
man in my town;

or, | fought at Mechanicsville.

Do not these Southern outrages make
your blood boil?

Atthese | smile, or am interested, or re-
duce the boiling

to a simmer, as the occasion may require.

To the real question, How does it feel to
be the problem?

I answer seldom a word.

(DuBois 1903:7)

This often recited passage from The
Souls ofBlack Folks speaks of the unspoken
intolerance among some whites at the turn
of the century. There is a sense that many
whites were suspicious of blacks at the time
and not necessarily willing to accept the other
as an equal. Yet, some had evidently found
contrary examples of individuals who were
worthy of recognition as indicated by the
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statement: "I know an excellent colored man
in my town." In this statement, the speaker
notes an exception to the rule, a black man
whose actions and performance somehow
contradicts "typical" behavior for someone
who was colored.

The passage also makes painfully obvi-
ous the way skin represented the "problems”
black people posed for whites at the time. To
a certain degree, freedom for blacks might
have been characterized as a burden for
whites. In the rural south, the aftermath of
slavery resulted in a large population of
black sharecroppers who were free yet still
dependent on the white property owners for
their livelihood. Even blacks who moved
north in search of higher wages and better
lives were received as a new group of immi-
grants to accommodate and help adjust to city
life. However, such a literal interpretation
of DuBois' observation about being "the prob-
lem" would be limited. For it is not the type
or degree of problem that most concerned
him. Rather, it was the lack of attention to
the way in which racism continued to main-
tain racial identities, making it impossible
to have equality as long as race remained a
symbol of a social system that privileged
whites and marginalized blacks. When
DuBois writes "instead of saying directly,
How does it feel to be the problem?,” he is
articulating a system of division based on a
belief in an innate racial identity that rel-
egates one race to a lesser position -- a sys-
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tem that places the burden of proof for not
being the problem on those who are
marginalized. Therefore, blacks also had to
prove themselves to be different from what
was expected, to demonstrate that they were
nota problem if they wanted to be accepted
in society.

The same rules are in effect when the
racial categories we use to talk about prob-
lems produce expectations for groups of
people based on their race. For example, if
someone says that 50 percent of the children
living in cities below the poverty level are
black, he sets up a dualism that locates black
children either below or above poverty. As
an object of investigation, being a black child
is independent from the fact that 50 percent
of the children below poverty and living in
cities are not black. The subject, identified
by his/her racial classification, becomes an
object of study and the individual no longer
exists as a fluid body in motion. Any attempt
to study the object places the observer out-
side the experience of the subject, often posi-
tioned at a great distance in a separate space
from which to observe "it." From this van-
tage point, the experience of the subject can
only be economized (de Certeau 1984) so that
the actual experiences of a particular child
can only be understood in terms of the group
classification. What is included or excluded
from the observer'saccount is subject to rules
of knowledge formation which determine
what evidence completes the observation
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(Foucault 1972). As with the system of divi-
sion that creates racial categories, the rules
for knowledge formation are also produced
and sustained through power relations.
Therefore, the process of observing is not
assumed to be predetermined or permanent.
Even though certain protocol has become
fixed over time, rules have been renegotiated
as methodological battles play out (e.g., the
continuing contest in social science between
ethnographic/qualitative and survey/quan-
titative methods). These interrogations of
protocol suggest that efforts to make visible
how race operates as a political construct can
also benefit the research process.

What has only recently been investi-
gated is the issue of authority or position; that
is, who determines by way of position and
mode of speech what constitutes knowledge?
Just as some have questioned employing a
"Western" framework and a "European
white male" perspective to interpret the lives
of people elsewhere, we need to re-examine
how a perspective of race as an objective con-
dition limits our understanding of the world.
Of particular concern is the way in which
"the black community" may be cast as the
"exotic" object to investigate because this
group is associated with urban social prob-
lems Jacobs 1993). In part, this may be a
result of a predominantly white voice speak-
ing from a distance. However, as was evi-
denced in DuBois' research experience and
in reactions to Wilson's work, the speaker's
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skin color or ethnic origin will not guaran-
tee that the symbolic meaning of race will
not be reproduced in what s/he is saying or
how it will be received. Therefore, anyone
who wants to clarify the way race gets linked
to social problems will need to pay attention
to how the racial formation process is deter-
mined in the work being done. The task is to
look beyond who is speaking and to be criti-
cal listeners of what is being said.

In DuBois' project, the symbolic mean-
ing of race was reproduced in the research.
It not only reaffirmed the idea that blacks
had inherent traits, it also linked the group's
problems to its racial identity. Of course, this
may just be a sign of ignorance or "black
innocence"7 -- DuBois gained access to the
arena where racial identities were formed,
but was unable to change the stereotype of
blacks because he did not contest the way
race itself was constructed (West 1993).
Similar criticism can be made of contempo-
rary research seeking to change a negative
perception of blacks by elevating their sta-
tus to a level that is above that of whites by
inverting the social relationship. Aswith the
statement "l know this nice colored man,"
this tactic contradicts the stereotype, but it
does not make transparent the causal fac-
tors that produce and sustain racial identi-
ties in the first place (Bhabha 1990a). In
other words, it does not challenge the "poli-
tics of representation.”
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As long as experience is categorized by
race, the politics of representation will con-
tinue to inscribe the subject with an identity.
By constructing a particular view of race that
makes some people problematic in relation
to others, the issue of racism and its effect on
people is lost. Attention is shifted from the
prejudiced thought, action or behavior that
facilitates the creation of a racial identity, to
fix the gaze of the viewer on "the other" as a
curious subject. In this moment, the process
of racial formation is concealed. Ratherthan
questioning a particular representation of
blacks and whites, attention should be given
to how it is decided that race comesto be rep-
resented. What needs to be examined, then,
is the power relations that produce and sus-
tain particular rules of knowledge formation,
systems of division and racial categories. In
this regard, planners need to become aware
of the power relations that shape represen-
tations of urban problems.

Planners as Cultural Critics

Equal opportunity and affirmative action
rely on principles of distributive justice, but
racial inclusion raises more different issues
about cultural membership and identity.
Changing the deep-rooted beliefs of the
white majority that stigmatize and subject
African-Americans may seriously chal-
lenge even the most ardent white, liberal
reformers (Hoch 1993:456).
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The use of racial categories to describe
and analyze social problems such as poverty,
crime and neighborhood decline have be-
come routine in planning activities and edu-
cation. Continued use of race, especially to
interpret social problems, is cautioned be-
cause it sustains the position of non-whites
at the margin. Race becomes attached to the
body, so that one group (whites) is understood
in relation to the "other" (non-whites). This
is the politics of identity, both transparent and
elusive, and often only fully visible in retro-
spect.

The role of planners is not neutral in
shaping the politics of identity. As advocates
for particular groups, efforts to invert the
relationship so that the hierarchy is reversed
only reconstructs an identity that is highly
politicized. This is a precarious position that
also presents an opportunity to reveal how
the politics of representation creates a racial
identity, transforming blacks into a problem
for study and policymaking. It also suggests
an alternative position is needed so that plan-
ners can expose how the process of racial for-
mation operates, but that is also self-con-
scious of the fact that in every effort to re-
veal this process, we also contribute to it.
What becomes important, then, is to make
the system of division apparent so that oth-
ers will then question "why" we use catego-
ries to describe and explain the conditions of
the world in the first place. The task is to
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challenge the logic of race as an objective
condition.

A position that might help planners to
challenge this logic is that of the cultural
critic. Cornel West (1993) describes this role,
with regard to race, as a form of discursive
consciousness that aims to preserve modes
of critique while reconceptualizing the domi-
nant vision in a discipline. The politics of
difference symbolized by race "impels these
cultural critics and artists to reveal, as an
integral component of their production, the
very operations of power within their imme-
diate work contexts (academy, museum, gal-
lery, mass media)" (West 1993: 4). A pri-
mary role of the critic is to open up the dis-
cursive space in order to examine the pro-
cess of racial formation, so as to make vis-
ible the power relations that produce and re-
produce race as a system of division. For
example, rather than describing racial com-
position of a city in terms of the degree to
which it is segregated, the critic aims to re-
veal how it is that race comes to define ur-
ban space and how it is that space is
racialized:

When referring to the racialization of
residential space, | mean the process by
which residential location is taken as an
index of the attitudes, values, behavioral
inclinations and social norms of the
kinds of people who are assumed to live
in particular 'black’ or 'white', inner city
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or suburban, neighborhoods. Once the
‘black inner city' is isolated in this way,
the image of racial segregation is mus-
tered as spurious evidence of the suppos-
edly natural origins of social (‘racial’)
differentiation (Smith 1993:133).

In this passage, it becomes apparent that race
is not an objective condition, but rather an
active signifier of the social, political and
economic processes that shape urban space.
The power relations are explained as a pro-
cess that transforms segregation into an in-
dicator of a natural desire to differentiate
ratherthan as a sign of social structures and
cultural representations of racism.

West refers to this process of critique as
"demystification," the process by which the
cultural critic analyzes social and institu-
tional power structures "in order to disclose
options and alternatives for transforming
praxis" (1993:23). Demystification also re-
fers to efforts to understand strategies of rep-
resentation as a creative response to con-
temporary conditions. The key point here is
to recognize the central role of human agency
in sustaining the relations of power that pro-
duce racial categories and suspend them as
logical forms of examining urban problems.

The effect of critique is limited, however,
unless it also challenges the processes that
produce racial identity. This requires "trans-
forming the conditions of enunciation at the
level of the sign -- where the intersubjective
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realm is constituted -- not simply setting up
new symbols of identity, new positive images
that fuel an unreflective 'identity politics™
(Bhabha 1991:206-7). In other words, cri-
tique should not only reveal how racial iden-
tity is formed, it should also aim to redefine
the signifying position to be more reflective.
This will occur when efforts to articulate so-
cial problems not only allow other voices to
be heard, but also give these voices an
enunciative role in the process. The critic's
role, then, is to dissect, reveal and dismantle
relations of power which sustain a system of
division that privileges one group over an-
other.

West (1993) finds that with this new cul-
tural politics of difference comes three basic
challenges: discursive, existential and politi-
cal. The discursive challenge is most rel-
evant to planning educators, primarily be-
cause it is a "methodological debate" that
focuses on how we should think about rep-
resentational practices in terms of history,
culture, and society. This is evident in the
work of Omi and Winant (1994), for example,
which examines racial formation as both a
social structure and as a cultural represen-
tation. Similarly, spatial projects that aim to
"open up" space and how it is interpreted
(e.g., Keith and Pile 1993; Liggett and Perry
1995; Pile and Thrift 1995; Shields 1991;
Sibley 1995; Soja 1996) provide a wide ar-
ray of insights into the effects of representa-
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tional practices in the production of identity.

In planning activities, challenges to
dominant representational practices might
simply entail including work by those tradi-
tionally excluded or marginalized based on
the prevailing rules for participation (i.e.,
who is brought to the table and who is given
authority to speak and for whom) and for
evidence (i.e., what is and is not considered
valid). This latter concern does not entail
lowering standards, only reconsidering what
constitutes "data" and who is considered to
be a valid producer and purveyor of it. In
the most basic sense, this paper is produced
as an discursive challenge intended to raise
questions about the representational prac-
tices of planning academics and practitio-
ners. It is a critique of the dominant meth-
odology which presumes that race is an ob-
jective condition.

By casting planners as cultural critics,
the intent isto help shape how planners think
about the world before even getting their pro-
fessional feetwet. The aim is to improve the
possibilities for racial justice in the academy
and the profession by clarifying the relation-
ship between planning and race in its present
form, to see how it has been "mishandled"
(Thomas 1994). Of course, it is also recog-
nized that this role is not for everyone, but
rather that it be considered a choice among
many.§
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The Stage as a Metaphor to
Examine the Construction of Race

The goal of demystification is to clarify
the role of planners in a process that is a pro-
ductive (not passive) form of power. To bet-
ter understand the racial formation process,
this section considers the proposal of using
the metaphor of the stage to examine how
race operates as a political constructin plan-
ning. A metaphor can "assist by reducing
the unfamiliar to the familiar" (Smith and
Katz 1993: 69). In drama, the stage is a
physical place where a play is performed. As
a metaphor to understand how race is con-
structed, it is a physical referent to the space
in which the "drama" of racial identity is
conceived, acted out and completed. The ben-
efit of using this metaphor to examine the
racial formation process is that it serves as
a fairly concrete and familiar site that is out-
side of the realm of what planners do. This
can ease the difficulty of trying to turn the
gaze in upon ourselves.

The stage also works nicely to explain
how it is that when race is considered an
objective condition, we ignore the
performative aspect of race that produces

expectations for certain behavior because of
skin color. In Truth and Method? Hans-

George Gadamer (1993) explores different
forms of play, which he considers to be an
action that is affirmed by observation and
response -- a performance that presents the
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self to another. The stage provides a physi-
cal place for play in the form of drama to take
place. For Gadamer, drama is similar to that
of a religious rite, a representation that is
intended to convey its meaning to the entire
religious community: "[LJikewise, a drama
is a kind of playing that, by its nature, calls
for an audience" (1993:109). In this sense,
a definitive meaning of the performance can-
not come from the actors or from the play-
wrightbecause an audience is needed to com-
plete the play (i.e., the religious have to be-
lieve in the representation otherwise it is not
successful).

Any performance on the stage physi-
cally separates the audience and actors, al-
though the audience is not necessarily ex-
cluded from the process of the performance.
With regard to the physical space of the stage,
Gadamer finds fault with a conception of it
being only a space bounded by three walls
with the front open to the audience. This
portrayal does not take into account how the
space between the audience and the actors is
closed in performance:"[l]t is not the absence
of the fourth wall that turns the play into a
show. Rather, openness toward the specta-
tor is part of the closedness of the play. The
audience only completes what the play as
such is" (Gadamer 1993:109). This notion
of performance relies on some boundary to
be crossed in order for the performance to be
completed. Members of the audience some-
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how transcend the spatial separation, to ac-
tually "believe" the performance to be real
or part of reality. The audience not only com-
pletes the performance, it also completes the
space.

Performance also allows the actor to take
on characteristics of the role s/he is playing.
Overtime, whether it be a single or a repeated
performance, the actor's identity in the role
can become fixed so that the meaning of the
performance no longer needs to be negoti-
ated by the audience. That is, the players
no longer exist because the roles they play
become real. Therefore, the stage as a site of
drama also provides a place to ground or fix
aperformance, giving it meaning that is per-
manent, if only temporarily for the time the
actors are on stage. In essence, the actor is
transformed into the role when s/he is on
stage. Transformation is different from al-
teration where the original object remains
unchanged so that its previous or beginning
state is still visible (Gadamer 1993). Trans-
formation is not gradual; rather it occurs
when "something is suddenly and as a whole
something else, that this other transformed
thing that it has become is its true being, in
comparison with its earlier being nil"
(Gadamer 1993). In order for the perfor-
mance to work, the process of transforma-
tion into a role must erase evidence of the
actor. In this regard, it is the audience, not
the actor that must make the transformation
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occur — the performance is complete when
the audience transforms the actor into his/
her role. Therefore, it is not just the actors'
ability or the playwrights' script that makes
performance successful.

As a metaphor to explain how the sym-
bolic meaning of race is transformed in the
process of using racial categories, a parallel
can be drawn to compare the physical site of
the stage and the discursive space created by
racial categories (see Figure 1, next page).
Just as the stage provides a physical referent
to the relationship between the playwright,
the actors and the audience, we can imagine
a space created by the producers and receiv-
ers of discourse in relationship to the
subject(s) being studied. Each has a distinct
part in creating the space, but no one posi-
tion is capable on its own to maintain the
space without the other. This is similar to
the previous description of power relations,
where the legitimacy of a system of division
is sustained by those who continue to vali-
date it through use and reuse.

Also, just as the stage itself creates a spa-
tial division, distinguishing what is on and
off the stage (or behind or in front of the cur-
tain), so does the use of racial categories to
study society. The division created by plac-
ing individuals in one category or another
reveals what is inside or outside discursive
space. As the subject under investigation, a
person's classification transforms his/her
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existence into a set of characteristics or cri-
teria, so as to become the object of study. In
this process some information is lost. Indi-
vidual identity is no longer of interest, only
those features in common with the group are
preferred (e.g., income, education level,
marital status, age, etc.).

POSITION BECOME IDENTITY

physical discursive
place space
on/off inside/outside
actor subject
role object

audience behavior

completes is expected,

performance inscribed

Figure 1: Schematic of Transformation Process

The economy of classification erases the
individual, transforming him/her into a
member of a group defined by race or any
other classification scheme (e.g., ethnicity,
class/income level, education, age, gender).
However, the transformation will occur only
when there is an "audience" to make the per-
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formance complete. So for example, if race
is to play a role in explaining neighborhood
change, then there has to be some belief
within planning discourse that it does actu-
ally make sense to create and sustain a con-
frontational relationship between whites and
blacks (or any other non-white group) where
the in-movement of one group (usually
blacks) will cause the out-movement of the
incumbent group (usually whites). We may
point to evidence that supports this assump-
tion and say there can be no doubt that race
is a factor influencing decisions to move. Yet
what is lost or concealed in the process of
viewing the evidence is how the meaning of
race has been constructed priorto its use and
how its symbolic meaning is reproduced
whenever racial categories are employed.
Just as a performance requires an audience,
there too must be an audience willing to be-
lieve that race is somehow a valid explana-
tion for what has been observed.

This comparison is not to deny that rac-
ism does not affect neighborhood change,
however. What is problematic in the previ-
ous example is the way in which the racial
identity can be formed with little consider-
ation to racism. Like DuBois' effort to study
blacks in Philadelphia, the intention to ben-
efit blacks by revealing the conditions result-
ing from racism can be lost if we do not rec-
ognize the symbolic meaning of race that
precedes racial classification. Any analysis
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of neighborhood change that incorporates
race without first considering how racism
creates the necessity to identify residents'
race will be limited. Moreover, the analysis
may actually be self-defeating because it re-
inforces a notion of racial identity that rel-
egates blacks to a lessor position than whites.

Just as the performance of the actor is
completed by the audience, so too is the iden-
tity inscribed on the object of study. ldentity
is always being completed in the racial for-
mation process because it is a product of so-
cial structure and cultural representation.
The racial formation process will continue
as long as the participants in discourse con-
tinue to use racial categories to study social
problems. Even efforts to change the previ-
ous conceptualizations of race, can just as
easily inscribe racial identities as it can re-
move them. This occurs whenwe ignore how
race is constructed. Incorporating the meta-
phor of the stage in the discussion is one of
many possible approaches to helping others
understand how racial formation sustains
particular constructions of race and fixes its
symbolic meaning rather than allowing it to
be negotiated. As planners, we should seek
out opportunities to make visible what is
missing from discourse when race is dis-
cussed, as well as to critically examine and
even disengage discursive practices —ac-
tions and statements — which make the
politics of racial identity invisible. However,
any effort to reduce or even eliminate using
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race and other categories as a way to order
society must begin with an understanding
of race as a political construct.

Endnotes
*A similar argument can be made for the use of

ethnicity, as well as economic status, gender,
and age.
2The words "black™ and "white" will be used

throughout the text. In part, this is to keep
the terminology clear while making an
argument about race at a fundamental level
of black-white relations in the United States.
| recognize that these words are neither
neutral nor objective. The lower case "b"
and "w" is deliberate — it reproduces the
way that race is used as an objective
construct, similarly to how the words "men"
and "women" are not usually capitalized
even though gender is a powerful classifica-
tion scheme in society.

3The notion of race as a political construct fits into

a larger body of literature on identity
formation. A foundational work is Edward
Said's Orientalism (1978). A recent collection
of writings edited by Kwama Anthony
Appiah and Henry Louis Gates, Jr. (1995)
demonstrates the complexity of the issue of
identity formation.

4Foucault (1972) would consider these to be

"points of disjuncture" that indicate shifts in
the cultural logic of race. These points of
disjuncture provide openings in the discur-
sive space, allowing us to see the cultural
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preferences and the power relations that
precede the shift in discourse.
5See, for example, Fields (1990), whose account of

the origin of race thinking in the United
States aims to denounce the use of race as a
historical explanation. In her framework,
race is ideology.

6The University of Pennsylvania hired DuBois as
an "assistant instructor" because some
faculty did not want a colored faculty
member (Aptheker 1973).

7Cornel West (1993) uses the phrase "black

innocence" to refer to efforts by some blacks
writing about race as if there was some
homogeneous "black community" and
forgetting to question the politics of represen-
tation.

8See for example Hoch (1993) who talks to

planners about the practical issues to
consider when confronting racial justice

concerns in institutions.
9Gadamer explores the concept of playas a means

to provide insight into how ontological
explanation works in art. Truth is experi-
enced through a work of art in a way that can
never be replaced or surpassed by a "science
of art." He believes that "all are modes of
experience in which a truth is communicated
cannot be verified by the methodological
means proper to science” (Gadamer, 1993:
xxii). His concern here is less with the gap
between science and experience, and more
with making human science more aware of
its limits.
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SOCIAL MOVEMENTS, PLANNING, AND THE STATE

The current stage of capitalist restruc-
turing has thrown the planning discipline
into crisis, but it is simultaneously laying the
foundations for a new model of progressive
planning to emerge. The model developed
in this paper will be grounded within civil
society, developed out of the intersection of
progressive social movements and sites of
power (whether transnational corporations,
public-private industrial consortia, or the
state) within the capitalist economy.

Defining Progressive Movements and
the Divided Capitalist State

The paper focuses specifically on the
work of progressive social movements, de-
fined as those that strive to create: 1) a more
equitable distribution of wealth within soci-
ety; 2) a prioritization of community use val-

Spring 1997

Alex Caputo-Pearl

ues over market exchange values; and 3)
greater public control over the economy by
way of expanded planning roles for labor
unions and community-based organizations.
These movements address the concerns of
subaltern groups -- the working class, the
poor, women, people of color, gays and lesbi-
ans, etc. Examples of progressive movements
are diverse, ranging from economic conver-
sion coalitions that include labor unions,
clergy, and peace activists, to labor/commu-
nity cross-border solidarity groups that
tackle issues of gender and class through
support for the women of the Mexican
maquiladora zone. It is important to note,
however, that many of the new social move-
ments that have emerged over the last three
decades have been reactionary and conser-
vative, based largely on racism, sexism, and
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class bias. Examples of such movements are
those that emerged in support of anti-immi-
gration policies (Proposition 187 in Califor-
nia) and those associated with groups of the
religious right. In addition to these explic-
itly right-wing movements, many grassroots
organizations have emerged on the basis of
the NIMBYism (Not in my Backyard) men-
tality, which prioritizes the narrow interests
of specific geographic communities over
broader agendas for change. Racist and class
biased organizations often emerge from these
community-specific NIMBY movements be-
cause of their focus on the protection of pri-
vate property and socioeconomic homogene-
ity within their neighborhoods. Forexample,
such movements often take the form of
middle class communities either resisting the
placement of low income housing within
their immediate neighborhoods creating as-
sociations that develop implicit racially dis-
criminatory policies regarding prospective
residents.

Though it is important that research be
developed on these right-wing and NIMBY
movements, the purpose of this paper is to
analyze how progressive movements are
contributing to the development of a new
planning model, a new conceptualization of
the state, and a new role for planners within
society. At the foundation of the argument is
the idea that social movements are the ac-
tive subjects in planning. By this, it is meant
that these collective entities — reflective of

many different groups, ethnicities, and issues
— are the most important agents in develop-
ing rich visions and concrete strategies for
the creation of new cities that are both sus-
tainable and stable for people in positions of
subordination. Creating such a level of
sustainability involves the expansion of po-
litical freedoms, organizing and economic
rights, the social safety net, wages, public
services, and participation in the decision-
making processes of major public and pri-
vate entities. In short, this sustainability will
be based on moving towards a model of
democratic socialism in state and society --
meaning that the needs of people will take
precedence over the logics of profit and prop-
erty, that the democratically-controlled state
and mass organizations/movements will
control the economy, and that economic
rights (such as equal distribution of wealth)
will be as important as political rights.
There is a rich history to the develop-
ment of progressive movements, reflective of
historical trends in organizing practice and
political theory. In the early 1970s, using a
Marxist framework, Manuel Castells defined
social movement as "an organization of the
system of actors (conjuncture of class rela-
tions) leading to the production of a qualita-
tively new effect on the social structure"
(Castells cited in Pickvance 1976:151). But
Marxism has since had to transform itself
within the postmodern period -- a period
characterized by both the emergence of
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movements and ideas that defy categoriza-
tion into normal dualisms such as capital-
ist/socialist or public/private and by the rise
of a multiplicity of histories challenging the
established meta-narrative or History. Thus,
under postmodernism and the rise of new so-
cial movements, the working class is no
longer considered to be the only revolution-
ary subject. Rather, activists and scholars
have recognized the need to expand the no-
tion of what can serve as adhesive agent in
social movements — it may be class status,
or it may be related to gender, ethnicity,
sexual orientation, or a combination of these
attributes (Mouffe 1988).

The capitalist state is the target of a va-
riety of demands that emanate from these
new progressive social movements. The most

important movement-generated challenge to
the state revolves around issues of epistemol-

ogy. Most progressive movements are at-
tempting to change the conception of how the
state relates to knowledge and planning.
They advocate a shift from seeing the state
as planning and policy "expert" to seeing the
state as a guarantor of a political framework
in which movements are the agents that
bring knowledge and information gathering
processes to the shaping of policy. Examples
of the grassroots-generated knowledge of
social movements might be the direct insight
of bus riders into what level of bus fare they
can afford on a daily basis, or the
magquiladora workers' intimate understand-
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ings of the impacts of US-Mexico economic
integration on the environment and their
families' economic well-being. This type of
knowledge is not based on market rationale,
but on the experience of human beings in
subordinate positions.

This paper investigates the epistemologi-
cal challenge to the state through an analy-
sis of five factors: 1) the current condition of
the capitalist state and proposals as to why
movements emerge against the state; 2) the
avenues through which social movements
are intersecting and intervening with the
state; 3) the subject, means, and arena of the
new model of progressive planning; 4) the
role of the progressive planner under the new
model; and 5) the conceptions of how a trans-
formed state would support the new model of
progressive, grassroots planning, acting as
a crucial support in the generation and
"bringing forth™ of grassroots knowledge.
Throughout this paper, Poulantzas' (1980)
model of the divided capitalist state is used
as a frame of reference. Under this model,
the state is seen as relatively autonomous
from the dominant class and as a reflection
of a balance of powerwhich can be shifted to
the advantage or disadvantage of subordi-
nate groups depending on the outcome of
struggles that occur within and outside of
different state apparatuses -- whether they
be apparatuses of the educational system,
transportation, or social services.
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There are specific qualities of the capi-
talist state that permit such polarized class
struggle to take place within the state appa-
ratuses, thus creating its "divided" nature.
The framework of the liberal, "democratic"
state displaces the class struggle from the
economic into the political realm, where in-
dividuals, regardless of class status, have the
same amount of power through their voting
rights. In addition, various arms of the state
are given regulatory control over social and
economic matters. This juridical-political
base to the state system serves to stifle pro-
test by encouraging expression through vot-
ing, and it serves to legitimate the capitalist
state by celebrating peaceful and "demo-
cratic" transitions of power (Carnoy 1984).
However, under the surface of the juridical-
political system, class antagonisms remain
a central component of struggle in society.
These antagonisms begin to express them-
selves in the political arena not only through
voting, but also through organizing, protest,
andviolence. Thus, subordinate classes may,
through the formation of political alliances
and militant mobilizing or lobbying strate-
gies, struggle with dominant classes within
state apparatuses. Through such strategies,
subordinate classes may begin to shift the
balance of power within apparatuses towards
their interests -- whether it be through forc-
ing bus fares to decrease or investment in
public schools to increase. Thus, this theory
of the divided capitalist state posits that class
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struggle is occurring within civil society and
within the state simultaneously. Forthe pur-
poses of this paper, Poulantzas' model is
slightly expanded and the claim is made that
all forms of subordination may be expressed
through struggle within state apparatuses -
- subordination based on class, race, gender,
sexual orientation, etc.

The Condition of the Capitalist State and
Why Movements Emerge

Three major discussions relate to the
current condition of the capitalist state and
the emergence of progressive movements
confronting the state. At the foundation of
each of the approaches is the assumption that
the capitalist state has a dual mission: to cre-
ate the conditions for capital accumulation
while also legitimizing itself as the appro-
priate and fair governing entity. Thus, the
state must intervene in the economy and the
social structure to allow for businesses to
make a profit, while also responding, to some
degree, to the needs of the population so that
it can appear as the legitimate governing
body (Carnoy 1984).

First, writers such as Chantal Mouffe
(1988) argue that movement-based resis-
tance to the state has emerged from the alien-
ation that people feel in relation to the "mass
bureaucratization" of our society. Mouffe
claims that bureaucratization is largely an
outgrowth of the New Deal/Keynesian wel-
fare state which began intervening in pre-
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viously non-bureaucratic realms in the
1930s and has intensified its intervention in
many realms over the years. According to
this argument, the major realms that have
experienced increased bureaucratization in-
clude transportation, roads, housing, educa-
tion, and health (Smith 1988). Increased
intervention in these realms is related to the
state's needs to both sustain workers so that
they can enter the productive system effi-
ciently and to provide basic levels of support
for the poor to prevent rebellion. In other
realms, such as economic development
policy, the state has increasingly intervened
explicitly on behalf of businesses and corpo-
rate interests in the form of subsidies, pro-
business policies, or anti-union provisions.
According to Mouffe, the increased interven-
tion of the state in these realms of society and
economy has led to "new forms of subordi-
nation and resistance" (Mouffe 1988: 93).
Subordination may manifest itself through
people's feelings of lack of control within
bureaucracies, anger at depersonalized ap-
proaches to service provision, lack of input
into public agency decisions, and invasion
of individual privacy and freedom. Thus,
patterns of everyday life are disrupted by the
intervention of the state and resistance
emerges, primarily as a result of people's
feelings of alienation towards a controlling
and depersonalized state.

Second, the collective consumption
model maintains that movements emerge not
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primarily as a result of alienation, but as a
result of hardship caused to the working class
by fiscal austerity measures. This model,
elaborated by Castells (1978) and Richard
Child Hill (cited in Smith 1988), holds that
maintaining funding for items of collective
consumption (such as public transportation
and education) has become financially bur-
densome on the state, leading to "the fiscal
crisis of the state” (Smith 1988:75). Popu-
larizing this discourse of crisis has been a
central component to the neoliberal political
project, which has been constructed prima-
rily by large corporations of laissez-faire
orientation and capitalist states. Largely
through citing the dangers of a highly com-
petitive global economy, corporate interests
have gained hegemony in calling for poli-
cies of lower corporate taxation and increased
forms of state subsidy for business. Both of
these policies have led to more money for cor-
porate interests and less for the working class
and other subordinate groups. Hence, col-
lectively consumed urban services that ad-
dress the concerns of subordinate groups are
cut dramatically. Subordinate groups' pain
and anger associated with these cuts trigger
a politicization of these services, which are
a major part of peoples’ everyday lives, and
lead to resistance and social movements
against the state (Smith 1988).

The third model on the condition of the
state is elaborated by Hilary Wainwright
(1994). Though the previous two models con-
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tribute to an understanding of the state and
social movements, it is Wainwright's model,
based on epistemology, that truly begins to
lay the foundations for a progressive plan-
ning model and a democratic socialist state.
She uses an epistemological framework that
is based on grassroots knowledge, i.e. col-
lected at the level of grassroots movements,
community-based organizations and the
everyday lives of people in struggle. She
writes that the anti-establishment struggles
during the 1960s were fundamentally
struggles over knowledge -- over the ques-
tion of whether the knowledge of state plan-
ning experts or that of grassroots organiza-
tions should be given priority in shaping
policy (Wainwright 1994). These struggles
continue today as progressive movements
around the world challenge governments
and corporations to shape policy based on the
knowledge and information-gathering prac-
tices of grassroots groups of indigenous
people, women, and immigrants rather than
on die knowledge of "experts" who are deeply
influenced by the ideas of the market and un-
bridled economic competition. These pro-
gressive movements claim that social and
economic justice will only be achieved
through a grassroots democratic process that
respects community, territory, and the imple-
mentation of knowledge at the level of
grassroots movements and non-state collec-
tives. It istowards this epistemological con-
flict between the capitalist state and progres-
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sive movements that the argument now
turns, providing an analysis of movement
strategies that are challenging the state and
its conception of knowledge by beginning to
shape a grassroots planning model and con-
ceptions of a democratic socialist state.

How Social Movements Intersect with and
Intervene in the State

Wainwright writes that progressive
movements are not so much interested in
seizure of the state as they are in creating
new forms of power, sharing a common con-
cern "to build power through citizens' orga-
nizations and to attempt to win support from
political structures at all levels" (Wainwright
1994: 228). There appear to be four main
approaches among progressive social move-
ments in attempting to create these new
forms of power, inside and outside the for-
mal state apparatuses of legislature and state
agencies. All of these approaches are based
fundamentally on the idea that social move-
ments' epistemological framework is supe-
rior to that of a centralized, controlling, bu-
reaucratic state. Following is a discussion
of these four approaches.

First, progressive social movements cre-
ate new forms of power outside of the state in
mobilizing to defend components of the cur-
rent political system that are essential to lay-
ing the foundations for a future grassroots
democracy. Wainwright writes of the North-
ern European context that "there are features
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of the existing state, therefore, which the
movements defend implicitly.. .these are the
state's social provisions and its assemblies
elected through the franchise™ (Wainwright
1994: 211). Drawing on the work of Rich-
ard Flacks in Making History (1988), the
specific reference here is to movements that
have as their primary goal the protection of
freedoms and rights that already exist in ev-
eryday life and which people often take for
granted. These movements do not have
larger agendas of extending rights or ben-
efits or of placing a major critique on state
and society. They do not have strategically
conceived long-term demands around which
to build organization. They are, quite sim-
ply, defensive movements. Examples of such
movements are the US welfare rights move-
ment of the 1970s and the "No on Proposi-
tion 187" movement in California. These
forms of power and movement are usually
fleeting and impermanent, led by coalitions
that are assembled quickly and do not stay
together as a cohesive group. The importance
of such movements is not in the creation of
long-term organizations to oppose or chal-
lenge the state. Rather, their significance is
in protecting elements of the existing state
(such as the safety net provided by welfare
or the commitment to educate immigrant
children) that facilitate the work of other
movements in advocating for grassroots de-
mocracy.
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Second, progressive movements create
non-state organizations that serve as watch-
dogs on institutions of power, models of
grassroots democracy, and the launching
pads for new economic networks. These or-
ganizations remain outside the state, though
many of them enter into conflict with insti-
tutions within particular state apparatuses.
Wainwright writes that in "tracking unac-
countable centers of power that have been out
of the effective control of elected government

. networks and sporadic organizations
have been built up which point to the role
that different levels of representative govern-
ment could play to exert democratic control
over these centers of power" (Wainwright
1994:282). Contraryto the defensive move-
ments described above, these non-state or-
ganizations that have emerged from move-
ments usually do have larger agendas for the
expansion of rights, do contain major cri-
tiques of status quo policy-making, and do
formulate strategic demands around which
to build long-term organization.

An example of the watchdog/grassroots
regulator is AGENDA (Action for Grassroots
Empowerment and Neighborhood Develop-
ment Alternatives) of Los Angeles, which
emerged out of social movements committed
to racial and environmental justice. Cur-
rently, AGENDA is pressuring the Los An-
geles Community Development Bank to dis-
burse federal economic development funds
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into sustainable projects in the inner cities.
Global Exchange, a group deeply influenced
by the Central American solidarity move-
ment, is an example of an organization that
is creating new economic networks. The or-
ganization is currently developing markets
and distribution channels for "Third World"
products (such as Salvadoran coffee), with
proceeds supporting small farmers and pro-
gressive movements in Central America.
Through their advocacy of public, move-
ment-driven planning of the economy based
on the concrete needs of those in subordinate
positions, both of these groups focus on ex-
panding discussions of rights from the po-
litical into the economic realm. In addition,
the work of both groups is informed by the
notion that movements know better than the
state and the market. Thus, they serve as
watchdogs and create their own systems,
asserting that grassroots knowledge gained
at the level of every day life is essential to
developing more sustainable political and
economic policies and networks.

Many of these non-state organizations
also serve as models of grassroots democracy
in their methodology and process. For ex-
ample, many of the organizations use small
group discussions in the decision-making
process, create time and space for members
to articulate their needs to a group, and rec-
ognize the importance of culture in helping
members develop feelings of political rel-
evance (Wainwright 1994). These organi-
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zations are in direct conflict epistemologi-
callywith the bureaucratic, controlling, cen-
tralized capitalist state but they do not inter-
vene in the state in the sense of gaining rep-
resentation or taking control of the balance
of power in any state apparatuses.

Third, progressive social movements
create new forms of power by actually inter-
vening in formal state apparatuses. This
intervention can take two forms: gaining
direct movement representation in agencies
and forging long-term strategic alliances
with politicians who shape their stances ac-
cording to the demands of grassroots move-
ments. In citing the former, the reference
here isto situations where the movement rep-
resentation has actual decision-making or
oversight capacity -- not to situations where
an ad hoc committee is arranged to falsely
incorporate community input. An illustra-
tion of this important distinction comes out
of an analysis of two separate campaigns of
the Labor/Community Strategy Center of Los
Angeles.

In the early 1990s, after years of
grassroots organizing around issues of cor-
porate accountability and toxic emissions in
poor neighborhoods of South Los Angeles, the
Centerwas invited to delegate two represen-
tatives on a community input committee of
the Southern California Air Quality Manage-
ment District. After serving on the commit-
tee for several months, the Center understood
that itwas designed exclusively for purposes
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of co-optation and not for decision-making.
The representatives of the Center resigned
from the committee. However, the Center's
more recent Bus Riders Union (BRU) cam-
paign has yielded more satisfying results.
Again, the Center and the union were in-
volved in years of grassroots organizing
around a particular set of issues and poli-
cies. Thistime, the central issue was to force
the Los Angeles Metropolitan Transportation
Authority (MTA) to devote resources to Los
Angeles' decrepit inner-city bus system
rather than to an expensive rail system serv-
ing outlying suburban areas and only very
small sections of the central city. In coordi-
nation with the long-term organizing cam-
paign which built the membership of the
Union, the BRU filed a federal civil rights
lawsuit. The suit sought to challenge the
MTA's rail-biased funding policies which
discriminated against the largely African-
American and Latino bus ridership. As the
BRU continued with an aggressive
grassroots organizing strategy which gained
the attention of political leaders, the MTA
pushed to settle the suit out of court. One of
the key provisions of the settlement gave the
Bus Riders Union official representation
(equal to the representation of the MTA) on
a Joint Working Group (JWG) within the
transportation authority. The JWG has over-
sight capacity concerning certain compo-
nents of the MTA's bus policy. Thus, though
itis still clear that the MTA holds the reigns
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of power over transit policy in Los Angeles,
the Bus Riders Union has very consciously
intervened in the state, gained official rep-
resentation, and has potentially created the
conditions for altering the balance of power
within a state apparatus -- a very rare ac-
complishment. Again, this model is funda-
mentally based on an epistemological cri-
tique of the state, as the movement boldly
asserts that its grassroots knowledge should
be the basis of forming transportation policy.

There are several examples from around
the world of movements forging alliances
with politicians, thereby allowing for some
degree of movement intervention in the state
apparatus. In Central America, FMLN
(Farabundo Marti Liberation National)
politicians have formed a bloc within the Sal-
vadoran legislature that responds directly to
the wishes of grassroots groups, particularly
radical and socialist workers associated with
the guerrilla movement in the 1970s and
1980s. In Europe, progressive leaders in-
volved with labor and public space struggles
were elected to the Greater London Council
planning body in the 1980s, leading to the
creation of a comprehensive plan to support
grassroots movements and involve them in
policymaking. Inthe US context, the Harold
Washington administration of Chicago at-
tempted to form a model of governance that
would expand the capacity of movements
through the formation of city research com-
mittees to assist in movement-generated
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challenges to plant closings. Today, the New
Party advocates similar ideas. In each of
these cases, political representatives have
worked to pass broad legislation or create
initiatives that support and guarantee the
process of grassroots democracy. Though it
is clear that the assistance of politicians is
often crucial to grassroots struggles, it is the
social movement that is again at the center
of knowledge-gathering and decision-mak-
ing.

Fourth, a model of social movement in-
teraction with the state is described in detail
by Barbara Epstein in Political Protest and
Cultural Revolution (1991). Epstein dis-
cusses direct action movements, such as
some segments of the peace and anti-nuclear
movements, in which the approach to the
state is composed of a "non-perspective"” on
the state, a "lack of interest in political
power," and an uneasiness in "thinking
about strategy” (Epstein 1991: 232, 241).
These segments in the direct action move-
ment are utopian in that they promote alter-
native lifestyles in self-created social com-
munities while displaying harsh critiques of
culture but, for the most part, they do not
challenge or interact with the state. Yet, this
movement approach is again based on an
epistemological critique of state and society.
These utopian communities emerge out of a
complete rejection of state- and corporate-
conceived development models. They de-
velop, instead, their own communities based
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on self-defined needs, desires, and knowledge
base.

Together, these models of progressive
social movement begin to paint a picture of
a new democratic socialist state. We can
identify three key elements of this state struc-
ture. First, the state should committed to a
vision of greater public control over the
economy and the political process, meaning
that the needs and demands of people rule
over the motives of profit and property. Sec-
ond, the state should, essentially, be run by
social movements in the sense that it should
authentically incorporate the concerns and
demands that arise from the knowledge
emerging from grassroots struggles. Third,
as illustrated by the Bus Riders Union and
Washington administration models, the state
should be shaped into an entity that can help
generate and bring out grassroots knowl-
edge. Forexample, the Bus Riders Union has
used the power of its position on the Joint
Working Group to demand time for formal
presentations at MTA Board meetings. In
this way, the BRU has used the time, space,
and resources of the state agency to conduct
what are essentially political education semi-
nars which help to develop leadership capa-
bilities, knowledge base, and critical analy-
sis at grassroots levels. This development of
grassroots knowledge and resources will be
used to further pressure the MTA, further
build the movement, and increase public con-
trol over the state apparatus.
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Yet, as movements struggle to restruc-
ture the state, what is the role of the progres-
sive planner? How does the progressive
planner relate to the subject, means, and
arena of planning under a new emerging
model that is based in social movements and
their intersections with institutions of power?

The Role of the Planner and the
Subject, Means, and Arena of Planning

As stated earlier, social movements are
the subjects of planning under the new model
proposed here. Progressive planners must
understand that movements will be the driv-
ing forces behind social change and the pro-
gressive "'re-planning" of state and society.
Hence, from a progressive standpoint, plan-
ners, policy professionals, and technical ex-
perts within the state and mainstream firms
are no longer considered the subjects or the
authoritative voices of urban planning.
Rather, it is the voices of social movements
that are the subjects of planning, shaping
policy through their analysis of how capital-
ist institutions affect their membership.
Thus, the new role of the progressive plan-
ner is not within the state, but within social
movements -- attempting to contribute to a
honing and amplification of the movements'
voices and analysis.

In order to intervene in and change the
operations of institutions of power, move-
ments must have leadership with great stra-
tegic sophistication. Assisting leadership in
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strategic analysis is, then, the primary role
for the planner under the new restructured
paradigm of progressive planning. Progres-
sive strategic analysis has short-term and
long-term components. Short-term analy-
sis is particularly geared towards a specific
campaign to reform or challenge an institu-
tional target. Long-term analysis is oriented
towards the formation of a progressive united
front and the creation of a blueprint for demo-
cratic and public control of the economy.
Progressive planners engage in strategic
analysis that involves understanding state
and corporate systems, understanding the
sentiments of certain constituencies, analyz-
ing industries, evaluating the use of re-
sources in certain mobilization or organiz-
ing strategies, laying out power analysis, and
evaluating the strategic selectivity of differ-
ent state structures. This role of strategic
assistance applies to planners who might
have attended a planning school and also to
planners who have emerged as leaders from
the grassroots rather than from the univer-
sity.

The arena of planning under the new
progressive model is all that is public, all that
affects people in social movements, and all
directions in which social movements can
travel. Oppressive relationships in society
(whether in the state, the family, or the eco-
nomic sphere) have the potential to be deeply
influenced by movements, especially at an
ideological level. A strong movement that
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advocates for new conceptions of equality can
change the face of all types of relationships,
from gender relationships to economic rela-
tionships. When a person is touched by these
new conceptions of equality ideologically,
and takes part in a movement-inspired
liberatory action, it is an indication that the
arena of planning encompasses that person
and their relationships. This dramatic ex-
pansion of the arena of planning is a direct
result of theorizing social movements as the
subjects of planning, and itis also a result of
their immense potential to serve as liberat-
ing forces through the advocacy of a new
politics on ideological terrain.

The primary means of planning under
the new progressive model are intuition, re-
spect, marginality, and the aforementioned
capacity for short- and long-term strategic
analysis. In dealing primarily with
grassroots social movements, a planner must
come to develop an intuition to recognize the
time and place to act. This intuition grows
out of patience and a great respect for
grassroots democratic process. Using these
means of planning does not limit the contri-
butions that a planner makes in a movement.
Rather, the planner must simply join in an
egalitarian democratic structure. The final
element in the means of planning is the ca-
pacity to remain marginal. Writing on mar-
ginality, bell hooks states:
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I was not speaking of a marginality one
wishes to lose, to give up, or surrender
as part of moving into the center, but
rather as a site one stays in, clings to
even, because it nourishes one's capac-
ity to resist. It offers the possibility of
radical perspectives from which to see
and create, to imagine alternatives, new
worlds (hooks 1990:341).

Under this model, the planner must always
retain this capacity to see outside of confin-
ing structures, to think unthinkable thoughts
with regards to rights, equality, and freedom.
The planner must be wrapped up in her/his
daily life, the daily lives of others, and all of
the structures of oppression that people en-
counter regularly. But, simultaneously, the
planner must remain marginal in her/his
mind, outside of structures that limit her/his
ability to imagine a new society and inno-
vative strategies to push for the new society.
Having analyzed different models of so-
cial movement interaction with the existing
state and the role of the plannerwithin those
interactions, this paper concludes with an
elaboration on the potential structure of the
democratic socialist state. In building a long-
term strategy of governance, it is very im-
portant that progressives develop a vision of
the state that allows for the formation of con-
crete sets of demands in moving forward on
the project of radical state restructuring.
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Conceptualizing a New State and
Defining its Mission: Reforms in
Political Time and Political Space

The new progressive state would be one
that supports and guarantees radical
grassroots democracy — using a conception
of democracy that covers both political and
economic realms. Grassroots democratic
structures would be developed as the foun-
dation institutions in policy-making on the
basis of their superior epistemological frame-
works. The state would see its role, at na-
tional and municipal levels, as the guaran-
tor of truly democratic process that supports
the formation and maintenance of social
movements, their organizations, their
knowledge, and their practices. A vision of
this state and its mission may be defined
broadly using two concepts, one related to
political time and the other to political space.

First, the new state must have built into
its structure a capacity to encourage and
support continued, long-term forms of so-
cial mobilization within civil society. Typi-
cally, movements reach an endpoint and po-
litical participation rates for those involved
dramatically decline. These endpoints are
partially self-imposed by the movements (as
in the cases of short-term movements of re-
sistance such as the "No on Proposition 187"
movement), and they are also partially sys-
tem-imposed upon the movements. The fo-
cus here, with regards to the mission of the
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new state, is on changing the system-im-
posed endpoints to movements.

Potential to participate in movements for
most people is extremely limited because of
issues of time. Their day-to-day lives and
schedules make carving out time for volun-
tary participation in political activity ex-
tremely difficult. A new state would specifi-
cally address issues that relate to people's
time on a day-to-day basis. Again, the pa-
per draws on the work of Flacks (1988) in
providing details of policy. Specific policies
might include subsistence payments to all
lower- and middle-income families, poten-
tially freeing up time that would have been
devoted to wage earning work otherwise.
Raising the minimum wage beyond just a
subsistence level nationally would decrease
the amount of time that would have to be de-
voted to wage earning work to make the same
income. Mandatory guidelines for employ-
ers that would create longer vacations for
employees, similar to some European prac-
tices, would allow for family time as well as
the opportunity to become more deeply in-
volved on a day-to-day basis with a political
organization or movement. Using the state
as a source of capital for public and private
projects that relate to the development of
grassroots democracy would give people re-
sources and essentially "buy their time" as
they work on initiatives and research that
will further democratize their communities.
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In submitting that movements have been the
key agents in bringing about social change
throughout history, Flacks beautifully con-
nects history-making, daily life, social move-
ments, and grassroots democratic process in
his definition of democracy. Flacks states
that democracy is:

a social arrangement in which the gap
between history and everyday life is per-
manently closed because society's mem-
bers achieve the ability to make history
(i.e., to influence and decide the terms
and conditions of their lives) in and
through their everyday lives (Flacks
1988:87).

The reforms in political time mentioned
above would guarantee the support of the
state for the history-making and movement-
building processes on a day-to-day level.
Movements and mobilizations would remain
permanent rather than reach endpoints.
Grassroots democratic process requires
not just the expansion of political time, but
also of political space. Subordinate groups
must be guaranteed access, through the
power of the state, to certain spaces in order
for democratic process to be fully injected
across all sectors of society. Policy provisions
related to this spatial element would include
creating public access to media and broad-
casting. This provision would allow social
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movements and their ideas to reach a much
broader range of publics. Free speech for
workers in the workplace and in the com-
munity would begin the process of democra-
tizing work and connecting community ac-
tivists to the daily lives of workers and their
struggles. Inclusion of equally-represented
worker and consumer groups on corporate
boards would democratize decisions of ma-
jor employers and place ears that are sym-
pathetic to social movements in these spaces
of decision-making. Key economic sectors
would be controlled by the state with the ad-
ministrative boards, again, reflecting equal
representation for administration, workers,
and consumer groups. Service consumers
would be included on the governing boards
of state and private service-provision agen-
cies. Through the work of joint community/
worker/owner forums, the development of
corporate accountability charters would de-
mocratize decisions that affect communities
and develop concepts of shared space and re-
sources (Flacks 1988: 261-265). Thus, the
democratic socialist model of the state is a
guarantor state. By addressing issues of po-
litical time and space, it structurally guar-
antees grassroots democratic process and
greater public control of the economy. The
state structures itself such that the demands
of movements shape policy, and so that it can
devote resources to generating and bringing
forth grassroots knowledge and movement.
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Conclusion

Throughout this paper, three key mod-
els-in-formation have been developed: 1) a
progressive model of planning; 2) a new role
for the progressive planner; and 3) a model
of the democratic socialist state. An argu-
ment has been presented that shows that pro-
gressive social movements are the agents
that shape each of these models. Unified ac-
tion among these progressive movements
will carry the democratic socialist and pro-
gressive planning projects furthest and fast-
est. This paper suggests that a common epis-
temology will be the unifying theme behind
a potential democratic socialist/progressive
planning hegemonic bloc -- basing a uni-
fied effort on the common idea that
grassroots-generated knowledge at the level
of movements is the knowledge of gover-
nance and liberation. The more we investi-
gate the nooks and crannies of possibility
within the grassroots democratic epistemo-
logical framework, the more we test its lim-
its in the practice of social movements, the
more we add to its historical and cultural
richness through the creativity of move-
ments, the more we study competing episte-
mologies, then the greater are our chances
of creating a new state and society.
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HOW DO BODIES MATTER IN

THE EXPLORATION OF NON-SEXIST SPACE?

When feminist criticism and activism
encounter the architectural and urban plan-
ning fields, questions such as "What would
non-sexist space be like?" are, perhaps, at
the center of all concerns. In her seminal
article, "What Would a Non-Sexist City be
Like?," Dolores Hayden demonstrates how
the spatial separation of social and economic
spheres in cities induce gender inequalities.
Hayden is brilliant not being trapped by the
guestion she raised. She does not simply look
for either a "'dream home™ or an "ideal city"
but instead inquires into a diversity of gen-
der relationships in everyday life and lived
space (Hayden 1984). Non-sexist space will
not emerge when the whole society is still
sexist or sexist-practicing. If society would
finally reach a state where there are non-
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sexist gender relationships, searching for
non-sexist space would not be an issue any
more. Meanwhile, the "non-" scenario tends
to lead the focus of arguments into a either/
or binary that often oversimplify the prob-
lematic. Non-sexist space is not a sameness-
space that simply ignores the significance of
differences between women and men. Deeply
rooted patriarchy still dominates gender re-
lationships, and yet masculine values remain
the standard of the ideal of "neutral human-
ity." Instead of desperately looking for a non-
sexist space, this paper explores the possibil-
ity of how different spatial experiences be-
tween genders/sexes can be useful in devel-
oping an alternative way of seeing the world.

Once space is taken into account, the
existence of physical bodies can not be ex-
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eluded from the discourse. Drawing upon a
growing collection of spatial feminist litera-
ture, Edward Soja asserts in ThirdspaceVhai:

At the core of these explorations [of ex-
periencing urban spatiality] has been a
revived interest in the body as the most
intimate of personal-and-political
spaces, an affective microcosm for all
other spatiality. The spatiality and sen-
suality of the body is being given a cen-
tral positioning in the critical interpre-
tation of the real-and-imagined geogra-
phies of everyday life in and outside the
city (Soja 1996:112).

Barbara Hooper also insists the importance
of the body in the politics of difference. In
her ongoing project, "Bodies, Cities, Texts,"
she maintains that "the space of the human
body is perhaps the most critical site to watch
the production of power" (Hooper cited in
Soja 1996:114). Both Soja and Hooper have
treated bodies as the site of spatial politics
through which the operations of power are
produced and distributed in space. Follow-
ing Henri Lefebvre's critique (1991) that
Western philosophy has "betrayed," "aban-
doned" and "denied" the body, both Soja and
Hooper's projects tend to lead us into explo-
rations of a dynamic concept of space and
urban erotic through the material and sym-
bolic embodiment of the body.
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Feminists, such as Iris Marion Young
and Judith Butler have also intentionally put
bodies in the center of theorizing feminism.
Slightly different from those of Soja and
Hooper, their projects focus more on bodily
experiences having broadened our under-
standing about how gender relationships are
produced in accordance with the existence of
a physical body. Inherbook, ThrowingLike
aGirland OtherEssaysin FeministPhiloso-
phyandSocial Theory, Young (1990) estab-
lishes her notions of the politics of difference
and explores some female body experiences.
She argues that "most social theory provides
little space for conceptualizing the socialized
body and the lived experience of culture in
daily bodily habits and movement™" (Young
1990:17). Young evokes a pragmatic con-
text of meaning through sharing her own
experiences about female body movement,
pregnancy, clothing, and the breasted body.
Through what she refers to as an "existen-
tial phenomenology" framework, Young's
descriptions of gendered or sexed experiences
do not claim to be universally and categori-
cally "true," but try to draw generalities that
can be shared with other women and can
evoke reflections from other women.

In her book, Bodies that Matter, Butler
(1993) contributes to feminist and queer
studies with her theorizing of the material-
ity of the body. Butler's concept of material-
ity is embodied in language with a particu-
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lar history and cultural implications,
namely, the heterosexual imperative. She
manifests the materialities of the bodies
through a consideration of how sex is pro-
duced and constrained as a regulatory norm
by a heterosexual hegemony of power.
Butler's project, however, is not separating
biological sex from culturally-inscribed gen-
derbecause in herview, "sex" is already dis-
cursively inscribed. Using bodies as a site of
the possibility of re-figuring the hegemonic
symbolic, Heckmen defines Butler's project
as the necessity to embrace the abject, the ex-
cluded, through the imagination of a future
horizon that values bodies differently
(Hekmen 1995).

Through the theorizing of bodily expe-
riences by Young and Butler, something
rather than the either/or binary of the "non"
scenario is brought into the discourse of
feminist critique. This serves as an inspira-
tion to explore some possibilities that treat
the physical body as a metaphor in which
both biological and socialized differences be-
tween women and men are initiated. By do-
ing so, an effort is made to try to develop an
alternative way of understanding through
the exploration of each other's bodily spatial
experiences. An argument is presented that
contends that the sense of bodily experiences
can be useful in a deeper understanding of
the differences not only between genders but
also between cultures, races, classes and all
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kinds. Further, the bodily experiences, while
being analyzed in a way that perceive space
not just as a container but a dynamic that
interacts with the existence of the physical
bodies, can be also helpful in developing the
sensory system of the bodies. Finally, on the
issue of gender inequality, the paper consid-
ers the proposal to treat bodies as a symbol
that can help us to imagine and revalue bod-
ies differently and hence, provides possibili-
ties to subvert the superiority of patriarchal
capitalism.

Bodily Experience in Space

In the introduction of Making Face,
Making Soul: Hacienda Caras, Gloria
Anzaldua suggests that"[t]he world knows
us by our faces, the most naked, most vul-
nerable, exposed and significant topography
of the body" (1990: xv). This body is the "doer
of deeds" which carries out the soul inside.
Feminist Maria Lugones also suggests a
similar project of loving each other through
travelling to each other's worlds. In herown
words, "the shift from being one person to
being a different person” is what she calls
"travelling" (Lugones 1990:396). By doing
this as a game of role-playing, Lugones be-
lieves, "we can understand what is to be them
and what is to be ourselves in their eyes"
(Lugones 1990:401).

Echoing Anzaldua and Lugones, the
paper proposes that we treat bodies as the
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boundary of each other's inside and outside
worlds. Through Lugones' notion of travel-
ling, men and women can learn to go across
the boundary of each other's inside world.
If the body is, as Butler maintains, a site
where "sex" is materialized, it is important
to explore, through this site, how the "mate-
rialization" is "forcibly reiterated"” by a regu-
latory norm (Butler 1993:2). Acknowledg-
ing the materiality of the body, perhaps, bring
us no closer to a understanding of how our
bodies are constructed under taken-for-
granted everyday practices. Subtle compari-
sons of the state of embodiment, such as go-
ing into each other's inside world through
travelling across the boundaries, allow us to
comprehend the process of materialization.
This travelling back and forth would also
help us to have a better understanding of our
own bodies through the understanding with
other's. Thus, bodies are not just a metaphor
of boundaries to cross but a metaphor of in-
terfaces for women and men to learn how the
biological significance of their own bodies are
also socially inscribed. Through travelling,
a bodily experience can be analyzed and a
cultural and social aspect that is material-
ized in the bodies can be revealed.

To demonstrate how travelling across
the boundary of the bodies can be a method-
ology of entering each other's worlds, this
paper draws from observations of a group of
aboriginal inhabitants, the Yami, living on
a small island approximately 70 kilometers
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south-east from Taiwan. Thisisland is called
Lanyu which, in Chinese, means orchid is-
let. The Yami's existence heavily depends on
fishing. On the sea, they ride small hand-
made boats with a carrying capacity limited
to five persons. On the land, the Yami live in
a semi-underground space with a wooden
roof-deck over it. This is the only enclosed
space identified as home. However, most of
the year, the Yami sleep on the open roof-deck
rather than in this protected space. From a
"civilized" point of view, we may interpret
this situation as their being too poor to af-
ford a bigger room for the whole family. How-
ever, by travelling through their bodies, we
may find that they choose to continually ex-
pose their bodies to the wind. By doing so,
their bodies are trained to be sensitive to the
ever changing wind. This is a very impor-
tant ability in their everyday lives as they
fight the rigorous sea. In contrast, the whole
small island is theirhome -- as a calm, stable
and safe place. The semi-underground
space, the only enclosed space they need for
theirhome, simply serves as a storage site, a
sacred space and a sleeping room during
winter. The Yami people are relatively short
and they like to squat on their heels all the
time. This may look awkward to "civilized"
people, but if we travelled through their bod-
ies, we might find that this is the best ap-
pearance and stance for people who have to
skillfully balance their bodies on small boats
on the sea.!
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This exercise of travelling through the
bodies of the Yami is a good example to show
what we can accomplish through treating
bodies as a boundary to transgress. When
the Yami are considered as others from a dif-
ferent cultural perspective, the analysis of
their bodily experiences in space is a key to
understanding their practices. In this sense,
the analysis of the differences between
women and men's bodily experiences can
reveal how "sex" is materialized in both bio-
logical and social constrained processes.
Further, as is shown in the case of the Yami,
treating bodies as the carrier of people's cul-
tural and social aspects can be useful in de-
veloping a deeper understanding of differ-
ences not only between sexes/genders but
also between cultures, races, and classes. It
can be treated as an alternative research
methodology of getting closer to the observed.
Traditional research methods in sociology
and other disciplines, including either quan-
titative research through questionnaires and
statistics or qualitative research via obser-
vations and interviews, have a limitation of
depth in acquiring the essence of research
objectives. Using travelling as a mode of
analysis of bodily spatial experiences can be
a powerful tool to supplement those short-
comings. It can be seen as a method of ad-
vanced observation which uses an observer's
body as an interface to meet the body of the
observed. Since an interpretative descrip-
tion usually is the product of these observa-
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tions, travelling maybe criticized as too sub-
jective to be a research method. However, if
an observer has a sensitive enough body, this
alternative methodology is not necessarily
less objective than a set of framed questions
on a questionnaire or in an interview. Nei-
ther the Yami nor any other subjects of a tra-
ditional survey are necessarily able to suc-
cessfully express their subconscious. Trav-
elling across the boundary of the bodies may
help researchers to reach an unspoken part
of the observed phenomenon, but not neces-
sarily to get the universal truth. Perhaps
there should never be one.

Bodily Sensory System of Space

Bodies, while being treated as an inter-
face that helps an observer to reveal what
kinds of cultural and social aspects are ma-
terialized into the observed, can also be
treated as a sensory system to perceive the
outside world. Space, as the first substance
that bodies meet in the outside world, takes
bodies as a medium to be perceived by the
inside world, the mind. Travelling, in this
sense, becomes a way of therapeutic exercise
that helps us to develop our own bodies to be
as sensitive as an antenna, helping us to per-
ceive the space around us. This ability to
perceive space with the whole body as a sen-
sory system has been neglected by Western
philosophers. As criticized by Butler, "in
that disembodied way to demarcated bodily
terrains: they invariably miss the body or,
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worse, write against it" (1993: ix). Seeing
history as a rational process, Hegel claims
that the awareness of bodies is considered
an evil matter that should be intentionally
excluded from the discourse. He treats art as
a product of the spiritual world, limiting the
sensory system of appreciating aesthetics as
only senses of vision and hearing (Hegel
1920: 14-15). Thus the sense of touching,
smelling, tasting and the awareness of the
existence of the physical body and how that
is related to the space around it, is excluded
from aesthetic experiences.

As a critique of Hegel, Christian
Norberg-Schulz developed a theory of phe-
nomenological architecture. He maintains
that people imagine their world as "an or-
dered cosmos within an unordered chaos"
(Norberg-Schulz 1971:23). This unordered
chaos is the objective outside world as well
as the spatial order in people's inside world,
and is a comprehensive cognitive system
which, with a reference to a central point,
helps to identify their existence in the world.
Drawing on Norberg-Schulz's contribution,
Kent Bloomer and Charles Moore (1977)
emphasize the definition of boundaries be-
tween a human body and its surrounding
space. They assert that people perceive space
in the image of their own bodies and the
moving ability of their bodies. From the
moment people learn to stand up and walk
forward, the contrast between up and down,
front and back has a meaning and an impli-
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cation related to their own perception of the
world. In addition, the contrast between in-
side and outside, here and there, center and
periphery, etc. attached to the awareness of
physical bodies, also plays a significantrole
in the perception system. Although these
sensory systems always work to perceive the
outside world at, perhaps, a subconscious
level, they are greatly degenerated in the so-
called "civilizing" process. To some degree,
we do not even know how the body can be a
useful tool to sense the outside space.

Maya Lin's design of the Vietnam Vet-
erans' Memorial in Washington, DC demon-
strates the power of using bodies as a sen-
sory system to perceive and conceive space.
This monument, if seen from far above, is
simply a 40-foot-long and 9-foot-deep wedge-
shaped pit on the ground with two straight
edges like a knife cut, which is in Lin's con-
cept being presented like a scar upon the
earth. While approaching the monument,
our physical bodies descend along the
sunken contour and our moods start to get
lower and calmer according to the downward
body movement. When we finally reach the
bottom of the pit, our bodies are totally below
the horizon and our mental situation is ready
for a memorial to the war victims. As de-
scribed by Shirley Neilsen Blum:

Lin's Wall... is given life and shape by

our presence. We must read it, and in
order to read it we must walk through
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it. As the number of names increases
with the size of each slab, we are slowly
drawn down into the monument, ulti-
mately enclosed on either side and above
by a listing that stands some four feet
above our heads. The Wall isnotso large
as to seem beyond our grasp, but large
enough so that upon entering we lose
track of its outer limits. Once inside we
cannot see it all at once. Again we are
confounded, for we can never 'possess'
the monument. Our physical participa-
tion makes us 'of" it at the same time that
we stand outside it (Blum 1984:128).

This wall, like a mirror, constantly catches
our eyes to see our own reflection mingling
with the numerous names of the dead. This
wall, like a touchstone, unceasingly drags us
to touch it or to kiss it. This wall, like wide-
open arms, takes our whole bodies to par-
ticipate within it. All together, this wall
shows how powerful a space can be when
bodily spatial experiences are developed in
the processes of both perceiving and conceiv-
ing space.

By presenting the qualities of the design
of the Vietnam Veterans' Memorial, the in-
tention is notto celebrate it as a norm of non-
sexist space because it is designed by a young
Chinese American woman. Neither does this
intention mean to praise the design as a non-
sexist space because it rejects the traditional
phallic image of monument designs. As ar-
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gued earlier, non-sexist space will not emerge
if the whole society is still sexist or sexist-
practicing. Yet Maya Lin's design inspires
us. Resisting the masculine superiority
originated in patriarchal society, Lin explores
a whole range of bodily spatial experiences
to enrich the meaning of space. Phallic
structures are a typical version of what mas-
culine superiority consolidates into a patri-
archal space. Over time, monuments such
as obelisks, triumphal arches, or commemo-
ration halls have been shaped in tall,
straight, erect images to served as a sacred
masculine icon that praise the supremacy of
the heroic, the bravery, the forceful, the con-
quering, and the oppressive. The over-
whelming power of these patriarchal spaces
established upon the basis of male experi-
ence, male consciousness, and male control
has created a dichotomy that justifies and
supports human exploitation and male
supremacy. Meanwhile, through a forcible
reiteration to the body and the space, this
dichotomy of masculine/feminine, high/low,
big/small, hard/soft has ossified our imagi-
nation and has limited our sensory experi-
ences of the body and the space. This leads
to the proposal of a project that uses bodily
symbolism to subvert the masculine superi-
ority of the phallic structure.

Bodily Symbolism

Throughout patriarchal history, vertical
structures such as skyscrapers, medieval
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churches, Renaissance king's palaces, and
Roman obelisks have been criticized as phal-
lic architecture, erected by the dominant
group to claim their authority of control
under a political/economic framework of so-
cial relationships. The symbolic images and
meanings of these built forms have been used
to legitimize and reinforce the authority of
dominant power structures. How space and
built form are symbolized and used to serve
a certain social purpose can be traced back
to phallic worship in the ancient patriarchal
society.

Phallic worship has been greatly theo-
rized in psychoanalysis. From Sigmund
Freud, we know that since the most ancient
times the Father developed phallic worship
to affirm that, because his penis is used to
make the Mother pregnant, he should there-
fore be the authority in the patriarchal soci-
ety. However, Freud indicates that there is a
strong linkage between male children and
their mother, the Oedipus complex, and that
such a relationship actually makes the Fa-
ther anxious about maintaining his legiti-
macy in the patriarchal system. Phallic
worship was established to separate this link-
age. Phallic symbolism helps the male to
emphasize something he has that women do
not have. By doing so, the male claims a su-
periority over the imperfect woman.

Today, it is obviously ridiculous for any
man to claim any of his authority by the im-
age of his penis. It is also fairly apparent
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that if any man persist in claiming his le-
gitimacy, this could reveal a profound anxi-
ety about losing what he is tirelessly claim-
ing. This strong anxiety about losing legiti-
macy also reveals the fact that he is, perhaps,
not necessarily deserving of this legitimacy.
Nevertheless, such claims for legitimacy by
similar symbolized built forms still persist
today. Since the beginning of this century,
skyscrapers have served as a symbol of su-
preme power of commercial enterprises, de-
spite urban problems such as over-
crowdedness, air pollution, fire prevention
and so on. In her book Discrimination by
Design, Leslie Kanes Weisman states:

If ancient obelisks and columns were
built to celebrate the military conquests
of departed warriors, twentieth-century
skyscrapers were built to celebrate the
economic conquests of the ‘captains of
commerce," with unabashed competition
among the corporate giants to build the
tallest building as a symbol of ultimate
superiority (Weisman 1992:14).

How these symbolized built forms are
embedded is "the pinnacle of patriarchal
symbology and the masculine mystique of the
big, the erect, and the forceful” (Weisman
1992:16). Again, why do corporate giants
eagerly erect their public image to compete
with each other? Why is commerce as a
whole so eagerly reshaping the urban land-
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scape through these sacred masculine icons?
What kinds of anxiety hide behind this ea-
gerness?

Marxist critiques have revealed that,
from many aspects, capitalism does not nec-
essarily have the legitimacy of capitalist ac-
cumulation. lIronically, despite being aware
of all these critiques, driving by the sky-
scraper-jungle of Bunker Hill in Los Ange-
les, one cannot help glancing up at the mag-
nificent shape of its skyline. While acknowl-
edging all the arguments against capitalist
accumulation and masculine values of phal-
lic architecture, this artifice which praises
man for conquering nature is still awe-
inspiring. These masculine values are so
powerfully dominant that when they consoli-
date into a built form, they become the ulti-
mate superiority to legitimize the dominant
societal relationship. It is therefore even
more important to subvert this symbolic su-
periority of the patriarchal capitalism.

While all those phallic worship con-
structions so powerfully legitimize the domi-
nant power structures through their magnifi-
cent shapes, these same shapes also reveal
the dominant power structures’ anxiety of
losing their legitimacy of capitalist accumu-
lation. Furthermore, the more exaggeratedly
big and erect this built form is, the greater
anxiety it hides. This paradox of exaggera-
tion and anxiety has opened a niche for pro-
posing a subversive project that turns the
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sacred symbol of patriarchal capitalism up-
side down. It is called the project of laugh-
ing.

When a man in the dominant power
structure chooses this big and erect form to
claim his authority, this also reveals another
kind of anxiety. We know this is the shape
he wants to simulate but he, in fact, has little
control to keep it in such a big and erect form.
It is all in his imagination. Perhaps more
than 99 percent of the time, his penis, the very
original image of phallic worship, is actu-
ally in the shape more comparable to an
earthworm. But never in HIStory has this
shrunken form been chosen to claim his au-
thority. Why can't he be relaxed enough to
show the "real time" of his life? Because he
is so anxious about not being capable to ex-
erthis power. Thisis a situation that we can
continuously laugh at and the laughing it-
self is what is proposed here as a project to
subvert the capitalist patriarchal structure
of value standards from its very origins.

This project of laughing needs to be con-
stantly practiced to deconstruct the hege-
monic structure of value standards estab-
lished in patriarchal history. Laughingtries
to rewrite or re-present the meaning of phal-
lic architecture to disarm its superiority of
legitimizing capitalist accumulation. In the
process, it may revoke other subversive
projects that, all together, reconstruct the
dominant capitalist patriarchal institutions.
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But the project of laughing can be eas-
ily misunderstood as a move by women to
laugh at men's anxieties of sexual incapa-
bility. This is not the intention here and it
has nothing to do with another war between
women and men. It is designed as a project
for both men and women to laugh at the situ-
ation that the supreme value standards in
patriarchal history were established on such
a vulnerable and idiotic mentality. This
project, to some extent, can also be treated as
atherapeutic exercise that helps men dismiss
all of their anxieties that evolved throughout
History and to develop healthier gender re-
lationships. By laughing, nothing can be
deified or mystified into supremacy and no
one needs to be anxious about nothing.

Conclusion

When feminist critiques are applied to
the concerns of bodies, they engender a
chance to depart from the binary of "non-"
scenarios. By doing so, they also provide a
window through which to enter the explora-
tion of aesthetic experiences and symbolic
value standards. Perhaps non-sexist space
will never emerge while society is still sex-
ist. When and if we finally reach the uto-
pian state of a non-sexist society, searching
for a non-sexist space will not be the prob-
lem. However, while we wait for the emer-
gence of a non-sexist society, scenarios such
as, "How can space be non-sexist?" still have
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to be explored. If we acknowledge feminism
as spatial politics, then bodily experiences
can not be excluded from the discourse. In
this paper, an effort was made to avoid am-
plify bodily experiences to establish a meth-
odology which bridges the differences not
only of gender but also of race, class and
culture. An attempt was also made to show
how bodily experiences can be developed as
a powerful tool in the process of both perceiv-
ing and conceiving space. Finally, the pa-
per concluded with a proposal for a collec-
tive project of laughing, which like the project
oftravelling, may help us to subvert the sym-
bolic superiority of the patriarchal capital-
ism which originated in a stereotype of male
bodies.

Endnotes

*| visited the Yami 17 years ago. Most of the
observations and interpretations of their lives
in this paper were updated by my friend,
Yoson Fu, who recently worked on a housing
project on Lanyu Island. Through our long
distance phone conversations about this
project, | was inspired by Fu's vivid
interpretations through bodily spatial
experiences.
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INTERCAMBIO DE SABERES: LEARNING FROM
THE BARRIO OF PUENTE PIEDRA, LIMA, PERU

It is winter in Lima. The cold weather
engulfs the Peruvian capital and the periph-
eral barrios are even colder because of the
humid sand and the chillywind. People liv-
ing in Puente Piedra, a barrio located in the
north of the city, settled here fifteen to twenty
years ago from different parts of the coun-
try. Others have arrived as recently as three
to five years ago. Prior to migrating to the
capital city, many of the residents were
campesinos (peasants). About a third of the
community came from Andean villages and
their native language is Quechua. Most men
are bilingual but a great number of women
have difficulty expressing themselves in
Spanish. Hence, men predominantly assume
the leadership and official relations of the
barrio with outside agencies. Although
women and youngsters are left underrep-
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Corina Villacorta

resented in the formal structure of the bar-
rio, all residents of Puente Piedra frequently
participate in informal gatherings to discuss
their particular interests and to undertake
different types of projects to ameliorate their
living conditions. The urban infrastructure
is very poor, and one of the most pressing
issues is related to water availability. | first
visited Puente Piedra in 1983 when work-
ing for a nonprofit, non-governmental orga-
nization that brought technical and finan-
cial support to this barrio community.

I worked closely with the residents of
Puente Piedra for more than two years, vis-
iting the barrio five days a week including
Saturdays and Sundays. From my earliest
visits, | was struck by how the residents lived
and struggled in their barrio with joy and
hope. Most community meetings were held
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during the weekend because people usually
did not work on those days and therefore
could attend the meetings. The general
assembly of vecinos (neighbors) provided a
collective space for information, discussion,
analysis, and decision-making. Although
such an assembly was the formal setting for
community organization, it soon became
obvious that it was an unequal forum where
many women were marginalized by societal
and linguistic barriers.

Since my role in Puente Piedra was to
assist barrio residents in preparing a com-
munity plan, it was imperative for me to fa-
cilitate as much participation as possible and
to make the process representative of the
needs and interests of all members of the
community. | met with the residents in for-
mal meetings. But | also visited them indi-
vidually in their respective homes since for-
mal meetings were not always the best av-
enue for leaning about the residents' every-
day lives and concerns. At first, my ques-
tions were focused on learning more about
the people. | wanted to know about their in-
terests and concerns, their personal and col-
lective experiences in their struggle to im-
prove their lives, and also the ideas they had
about working together. Speaking some
Quechua helped me to make a direct contact
with the many residents who were not bilin-
gual. My ability to communicate with ev-
erybody was the key to understanding the
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problematic of the barrio. Moreover, ithelped
us all to develop a mutual sense of trust. |
shared with them information about myself,
both as a person and as a planner. | ex-
pressed my willingness and excitement to
support them in their endeavors, but | also
emphasized that through the planning pro-
cess, | would learned from and with them.
Working together is un intercambio de
sarheres(exchange of knowledges). As people
started opening their hearts and acknowl-
edging the importance of working collec-
tively, 1 felt hopeful too.

| kept a diario de campo (field journal)
of my meetings and visits in Puente Piedra.
In my journal, | regularly recorded notes of
meetings, notes about people with whom |
had spoken, and interesting quotations that
people said about themselves and their bar-
rio. 1took notes on the dynamics of the rela-
tionships that | observed, as well as those that
I sometimes had to mediate. My journal was
a continuous means to define and re-define
my actions and reflections as a social plan-
ner. Often times, | found that my journal
notes portrayed a more satisfying perspec-
tive of my observations of and interactions
with the residents than any of the official
forms required by the NGO. | wrote down
my own thoughts about what was going on
in this barrio, in the city, in my country. |
also let my own feelings run through the
pages — noting my enthusiasm when more
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people began to break their silence and
started expressing themselves, as well as my
frustrations with the government agents.

As residents of Puente Piedra struggled
to solve their water services problem, the gov-
ernment agents proved to be very bureau-
cratic and unsympathetic. They argued that
they did not have any resources to provide
assistance with the preliminary technical
design for the reservoir and pipe system.
Through long discussions with the leaders
of Puente Piedra, | soon realized that the col-
laboration between government agencies
and barrio residents has always been uneasy.
"This is typical™, explained one leader, "it has
always been like that..." | worked with the
barrio residents to map out the past and
present behaviors of the bureaucracy, and
soon it became clear that we could expect very
little collaboration and support from govern-
mental representatives. As another leader
concluded, "We have to rely on our force and
capability.”

In meetings with both male leaders and
female residents, we decided to organize
some fund-raising activities in order to col-
lect the necessary money to directly hire an
engineer. Working closely with an accoun-
tant living in the barrio, we trained a group
of people on how to organize fund-raising
activities. My contribution as a plannerwas
to identify potential resources both within
and outside the community and, of course,
to pool them together. Aware of the necessity
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for social sustainability, | taught people from
the community how to establish these con-
tacts by themselves. | shared my skills with
them and all together we created a learning
environment where residents soon drafted
proposals and negotiated with government
and private agencies. | also learned from
the residents as they instructed me on the
existing conditions within and outside the
community. They taught me barrio-analy-
sis and networking. They refined my inter-
view skills by providing more accurate words
and more perceptive questions while point-
ing me towards strategic informants. We
learned from each other; we exchanged skills
and knowledges.

We learned together as the process of
securing better resources for the barrio
slowly evolved. Collectively, we prepared for
every action. At the beginning, | sometimes
acted as the facilitator of the meetings but
very soon, they increasingly were led by resi-
dents, not only formal leaders. My first pri-
ority was to make sure that everybody fully
participated. This was not an easy task be-
cause two male leaders held the power and
were insensitive to women's participation. At
first, nobody paid much attention to the
Quechua-speakingwomen. Despite their si-
lence and inability to communicate, these
women had a lot to say since they had devel-
oped a special sense of observation. | sug-
gested to the assembly that they chose a per-
son to translate from Quechuato Spanish and
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back to Quechua. They rapidly selected a
bilingual woman who translated all the
meetings. Unexpectedly, this role changed
her completely, and as her self-esteem went
up she became a very active leader. As a
result, many Quechua-speaking women
started speaking and participating even
more, finally feeling liberated and acknow!-
edged. Their opinions and suggestionswere
taken in consideration. Their voices were
heard.

Through our multiple queries to differ-
ent organizations, governmental agencies
and private firms, we finally found an engi-
neerwilling to prepare the design of the pro-
posed water system at a reasonable and af-
fordable cost. Holding a set of plans in our
hands, we then proceeded to request the nec-
essary permit from the local municipality.
But the permission was not so easily granted
for another party claimed access to the wa-
ter. A rich empresario (businessman) who
owned a large amount of agricultural fields
adjacent to Puente Piedra actually demanded
access to the existing water reservoir located
in Puente Piedra. Not only was he a power-
ful businessman who owned agricultural
fields and food processing factories all over
Lima, but he had also cultivated strong con-
nections with both local police and govern-
ment officials. One Quechua-speaking
woman warned us that we would have to be
very careful in dealing with this man. Many
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women of Puente Piedra worked in his fields
earning seven dollars for a six day week.

In doing more research on water
allocation, we discovered that the reservoir
was actually designated for five communi-
ties in the immediate area. Some colleagues
working at the Metropolitan Municipality of
Lima explained to me that water resources
were reallocated a few years earlier when
district municipalities took control over the
peripheral territories. Although the origi-
nal allocation of water resources did not in-
clude the agricultural fields of the rich
empresario, local planning officials in charge
of the management and distribution of wa-
ter resources changed the original allocation
schedule to privilege or legitimize the de-
mands of the empresario. And as it stood at
the time, it seemed likely that water would
irrigate his fields rather than flow to resi-
dences in Puente Piedra. A special commit-
tee was set up to contact leaders from the
other four communities and to prepare a joint
plan of action to be approved later during a
general assembly. Collectively, the five bar-
rios prepared a detailed analysis of land and
water distribution in EIl Cono Norte, the
northern part of the city. It became fairly
obvious that those who had major holdings
of land also had most of the water resources.

Instead of being discouraged, we ap-
praised la coyuntura (the political momen-
tum). Municipal elections were scheduled to
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be held in six months and candidates began
campaigning in the barrios. Most of the
people living in the five barrios agreed that
we should take advantage of this situation.
We discussed different alternatives and de-
cided to put forward a formal petition to ac-
quire the construction permit. The residents
of the five barrios decided that circulating a
petition was the best strategy for ensuring
that their water concerns would be inscribed
on the political agenda and that electoral
promises would survive election day. Sub-
committees were set up to execute specific
tasks related to our common goal to gain ac-
cess to water resources while minimizing
governmental and empresario power. Dif-
ferent actions were undertaken, and every
month representatives from all the subcom-
mittees assembled together to review the pro-
cess, share experiences, socialize, and dis-
cuss the lessons learned.

Ayear and a half later the five commu-
nities received the permit from the Munici-
pality. A strong feeling of satisfaction and
happiness is blooming in the barrios. Ev-
erybody was ecstatic. A big fiesta was or-
ganized both to celebrate our collective vic-
tory and raise money to acquire the pipes that
would bring water from the collective reser-
voir to individual houses. Meanwhile, the
empresario also got a permit allowing him
to have access to Puente Piedra's reservoir
two days a week. But the people of Puente
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Piedra vowed to keep working together to
manage and monitor water allocation.

The structural inequality in the city is a
sinister fact. | learned that myrole as a plan-
ner in reversing this situation was very lim-
ited. But working with the people of Puente
Piedra, | also learned that collective involve-
ment is the main requisite to improve inad-
equate living conditions. And | learned a
great deal about the joy, wisdom and hope of
people living in the barrios.

CORINA VILLACORTA is a second year
master's student in the Department of Ur-
ban Planning at UCLA. Herresearch inter-
estsinclude the role ofnon-governmental or-
ganizations and newapproaches to the pro-
motion ofdevelopment.
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REFLECTIONS ON A CRUMBLING WORLD VIEW

Amy Shimshon-Snnto

As the pillars of the planners world view
slowly crumble, so the search begins for
a new scaffolding for the future (Harvey
1979:229).

Los procesos sociales tienen un ritmo
propio, a veces dificil de interpretar a
troves del solo discurso | (Castaneda
1987:5).

Critical theory does more than reflect on
reality. Good theory evokes our historical
memory and ignites our imaginations. Last
fall, David Harvey's trope about a "crum-
bling ideology" sent me back in time ten
years to a haunting place called Tlateloclo.
Long before | was seduced by the field of ur-
ban planning, Tlateloclo taught me that
public spaces can immortalize the exploding
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consciousness of a nation. Tlateloclo's land-
scape was a vivid canvas exposing the brush
strokes of Mexican urban history. From an-
cient societies, through colonization and in-
dustrialization, Tlateloclo had been trans-
formed into a patchwork of floundering
ideas. A collage of struggle and defeat jux-
taposed in time and space. One epoch's
"plans"” were literally erected on top of the
ruins of the past, but, despite failed attempts
to conceal it, the past resiliently peeked
through around the edges.

Overthe years, Tlateloclo has meant
many things to many people. Back in the
sixth or seventh centuries, this land was
populated by Teotihuacan peoples. Hundreds
of years later, perturbed by the evolution of
Tlateloclo, archeologist Francisco Gonzalez
Rulwrote that "as the new Spanish city [was]
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erected upon the razed remains of
Tenochtitlan... Tlateloclo lost more and more
of its importance until it became a dirty and
unattractive suburb" (Rul cited in Pani 1955:
60). Rul projected his modernist vision for
rebuilding Tlateloclo with unabashed arro-
gance: "Today, like the old gods, technicians
are going to create a new Cosmogonic Sun
with the buried remains of the past and the
blood of the new nation" (Rul cited in Pani
1955: 60). But Rul and his colleagues did
not predict the tragedy that was to revisit
Mexico City. By October 2,1968, the Diaz-
Ordaz administration massacred several
hundred Mexican citizens in Colonia
Tlateloclo. Testimonies claim that guns were
fired for hours on end; that the bodies of the
dead were burned; that thousands of others
were jailed. In his poem "Tlateloclo,” Tim
Reynolds described the scene following the
massacre as a "'summit of terror, you encoun-
ter here only a dry as dustness, no sign of
life" (Reynolds 1970:5).

I visited Tlateloclo in 1986-87 as a for-
eign student at Universidad Autonoma de
Mexico (UNAM). The recent earthquake had
exposed the failure of the Mexican Revolu-
tion and modern industrial dreams to ad-
equately address working people's needs.
Buildings crumbled. Poor people were left
homeless as the ground quivered unsteadily
and tore open the seams of Tlateloclo's tu-
multuous past. Indigenous ruins were
eclipsed by a Catholic church surrounded by
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high rise apartments — all of which were fall-
ing down in disarray. None of these over-
lapping societies had been able to control the
future to their own satisfaction.

A monument, in honor of Mexico's
"new" Mestizo identity, still stood in the plaza
facing the church. A national identity mod-
eled from the clay of conquest and coloniza-
tion. Ahodgepodge of dreams, buildings, and
cielo? the monument's words tells one story,
and the built environment tells quite another.
But the openness of the space does not lie. It
simply paints the portrait of Mexico's
multicultural identity in a bloody red tint.

Nearly twenty years after the 1968 mas-
sacre a new student movement was gaining
momentum and Tlateloclo was to play an
important part in its efforts. Motivated by
the desire for accessible higher education,
students organized against university poli-
cies designed to dramatically increase tuition
and therefore effectively deny lower class stu-
dents from pursuing a university education.
Months of mobilizations culminated in a dra-
matic march connecting Tlateloclo's plaza
to the Zocalo -- Mexico City's largest public
plaza adjacent to the National Palace -- sym-
bolically connecting the struggle of many
generations of people over access and con-
trol. Students from public high schools and
universities, parents holding placards read-
ing: "hijo escucha, su madre esta en la
lucha,? " and laborers carrying banners re-
joiced in solidarity. An impassioned crowd
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carrying banners honoring the coalition
obrero/estudiantil ¢ filled the streets.
Tlateloclo was chosen as the starting point
of the march for it represented an act of re-
membrance of those killed in the 1968 mas-
sacre as well as an act of bravery in the face
of possible future repression. Thousands of
people danced and sang their messages in
public until the sky became dark. One pro-
fessor, who had marched as a student in 1968,
was impressed that students of the 1980s had
involved more people than the sixties bunch;
for the plaza seemed fullerto him than it had
twenty years before. Itwas as if we had hon-
ored the dead properly; with revived enthu-
siasm for social justice.

As the manifestation ended, this historic
explosion of unified human potential in ac-
tion was dispersed out into the streets and
subways of the nation's capital. Ittook but a
few moments for the PRI's janitorial crew to
paint over the red dripping messages people
had painted on the walls of the palace.5 Ac-
tivists went home and rapidly, everything
was tidied up. The moment became a
memory. A memorable show of strength. A
memory inscribed into our cerebrosy seres
parasiempre?

As | reflect back, it was Harvey's lan-
guage -- his choice of adjectives, his trope
equating a decaying building with a state of
mind -- that dusted off the cobwebs in my
brain and made me remember Tlateloclo.
Thinking about these memories showed me

Spring 1997

that stories are imbedded in space. In 1987,
Mexican student activists used the symbolic
significance of space to invigorate their ef-
forts. Students took over school buildings
claiming ownership over their own educa-
tion. Marches revisited places of cultural
density — like Tlateloclo -- and reshuffled
the collective consciousness of these places.
In retrospect, | am thankful for theory. But,
we all know that ideas alone cannot build
an adequate "scaffolding for the future.”
Critical thinking must be linked to brave, in-
telligent, and poetic action in order to make
dramatic and memorable differences.

Endnotes

"Social processes have their own rhythm, difficult
to interpret through a singular a singular
discourse (Castenada 1987:5).

2Sky.

3Child listen, your mother is in the struggle.

4Labor/student body.

5PRI: Institutional Revolutionary Party.

6Minds and being forever.
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WHERE TRAFFIC AND MEMORIES CROSS

Evening traffic in the city was exasper-
ating, so slow that bumpers touched each
other and bits of conversation and radio talk
escaped through open windows and invaded
neighboring cars. | had just bought my car,
so | knew it would not overheat in the wait
as previous cars of mine had recently done.
So it was that in between spurts | had ad-
vanced to one of the busiest intersections in
the city. The city within the city.

As I waited immobilized by rush hour traf-
fic, itwasn't the big Ferriswheel or the carrou-
sel lightswhich caught myeye. Thiswas rather
strange, for colorful neon lights against a dark
backdrop have a unequivocal mesmerizing
quality. Instead, it was the frozen figure of a
man who captured my attention. He stood,
transfixed, looking through the chainlink fence
into the sea of flickering moving lights — not
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moving, or twitching, calmly standing on the
sidewalk staring straight ahead into the future
and into the past. He was holding a plastic bag
with one hand, his other arm left simply dan-
gling, the hooded sweatshirt falling a bit off his
shoulders.

As | sat in my car lost in thought look-
ing at the man, looking at the simulated
country fair, music and laughter distracted
me and forced me to tear my eyes away and
search for its source. | traced the musical
source to a car stopped next to mine. Two
young women were laughing and talking
loudly, white teeth framed by red lips, whilst
their radio spewed some romantic ballad
sung in Spanish. | could not make out the
lyrics but the male singer was most likely
promising eternal love to awoman — all those
ballads have the same tone and message.
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When | looked back to the sidewalk,
searching again for the obscure figure, people
had gathered around a bus stop bench — all
brown faces holding plastic bags and par-
cels; tired, haggard, expectant faces lost in
the dread of the daily routine. Now and then
someone would take a few steps to the edge
of the sidewalk and extended their neck .to
see if the bus was emerging from the traffic
lines. Others, patiently waiting, would look
at the twirling electrical seats and at the
round and round of the carrousel horses
which sported a few children on their backs.
The children had the biggest smiles on their
faces as they went merry-go-round, merry-
go-round.

I gazed over the entire scene and no
longer seeing him, believed the man had
gone. Impatiently, I shifted gears waiting for
the traffic light to change and for the cars in
front of me to advance, even a meager inch,
just enough to get the feeling that we were
finally moving. As | moved forward in the
next bout of activity, the mysterious man sud-
denly became visible again, partially hidden
behind a young tree, his stance had remained
the same: still transfixed by something far,
far away, as if pulled by a strong memory.

| suddenly felt the warmth of my
mother's hand squeeze mine as she zig-
zagged through a crowd of people who
seemed to have no particular destination in
mind. My sister and | ate a corn-on-the cob
lollipop: a corn covered with mayonnaise,
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smothered with a dry, Parmesan-like cheese,
sprinkled with lemon drops or hot pepper
flakes, and held in place by a bamboo stick
long enough to allow the eater not to grab
the spicy corn. We quickly engulfed the corn
and took a ride on the carousel, both fight-
ing to find the most handsome horse on the
lot. My mother patiently stood by the side
and waved at us every time we came around
her side as music flowed from speakers un-
derneath the carousel's tent. She seemed to
enjoy herself just watching us go round and
round, whooshing past her in one ride or
another, engrossed and watchful over our ac-
tions. | never understood why she did not
want to join in such fun.

The carnival came once a year to every
town, no matter how big or small, in celebra-
tion of the local patron saint. Since we lived
in the second largest city in the country, our
fair was more elaborate, with more rides and
attractions than a more modest town could
draw. My mother took us to the fair twice
during its usual one week stay in town. First,
just my sister and | went, and then we went
a second time with our cousins. | loved this
arrangement because my second time
around was usually my cousins' first and this
meant | could guide them to the best food
stands and to the fastest rides.

I loved the carnival. Maybe this was
because my father never joined us and all
the indulgences my mother allowed us
seemed all the more permissive in his ab-
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sence. Beside the veil of conspiracy between
the three of us, | loved the combination of
colorful lights against the dark sky, people
walking around wearing smiles, the smell
of fried and sweet foods wafting through the
air, and the renewed contentment of eating
certain things only once a year: the sweet
roasted and covered peanuts, salchichas
alemanas—white sausages for hot-dogs --
cotton candy, and the com lollipops of course.
The all you could eat was rivaled only by the
all you could see: the marvelous, festive lights
against the setting sun. But the wonderful
sweet world of the fair masked the more im-
mediate world: drunkards sleeping under-
neath the trees of the fairgrounds, the beg-
gars' faces distorted by dirt, dust and shame
and the legion of pick pockets ready to pounce
on the most innocent victims: cheerful chil-
dren with pink ticket in hand, waiting so
patiently in line to get on the next exciting
ride.

Unconsciously, I shifted gears again and
the jolt of my car brought me back to the City
of Angels. | had traveled back to LA from a
forsaken, war torn Central American coun-
try. Once again | found myself in the puls-
ing heart of the biggest manufacturing cen-
ter of the biggest country in this big wide
world. Incongruous realities, folding space
and time.

The lights have not changed, they still
hold the same enchanting quality. Only the
setting is different... but not really. The
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brown faces, the squalor of the grounds, the
chain link fence marking the limits, the
drunks standing in corners and behind trees,
the robbers and pickpockets are all here. The
motives may be different, the players may
change. Fifteen years ago there were no cor-
ner drug transactions in my childhood home.
We had clandestine transactions of another
sort: meetings in university classrooms, in
adobe houses under thatched roofs, actions
planned inside cardboard houses. Now we
are all here, transplanted from another place,
sharing and not sharing, escaping the same
space, just like we did over there, in our small
homeland.

When | finally crossed the intersection,
it dawned on me that the transfixed man
knew all of this. He has lived it as | have.
He remembered the same reality in another
place and time, what else could have kept him
so still, so transfixed. | looked in my rear-
view mirror and caught one last glance at
the Ferris wheel lights twirling against the
dark sky, the tall buildings of multinational
corporations and banks looming everpresent
and powerful on the Los Angeles horizon.

CLAUDIA M. CASTRO is a second year
master's student in the Department of Ur-
ban Planningat UCLA. Sheiscurrentlyfin-
ishing her thesis on the social mobility of
Salvadoran immigrants in Los Angeles
County.
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POEMS: DIVIDED WE STAND and WESTSIDE SHANGRI-LA

Michael

DIVIDED WE STAND

On the eastside near the concrete river

Daybreak begins with many people on the street
Standing and waiting for the MTA

Embarking on a journey for minimal pay

Riding west with the sun to daylight

Income levels fluctuate from Hancock Park to Boyle Heights
Downtrodden masses of the new urban industrial order
Proliferate as immigration spills over the border

As tenement fires burn the midnight oil

Pico-Union's pool of underclass seeking low-wage labor
expands as network recruitment allows easy-entry.
Ethnic niches are as elementary as K-Town
Demographic segregation is no joke

Economic restructuring like urban renewal
Transforms Bunker Hill and/or Chavez Ravine

Spring 1997

Sonksen

139



POEMS / Sonksen

Skyscrapers mount lots once used for public housing
Recreated into vertical shopping centers

Wasn't there a street called Cinnabar?

Corporate culture has reached critical mass

A reality rooted in instant gratification

While postindustrial technology increases specialization
Topography assists in residential dispersion
Maintaining the disjunct mosaic across Wilshire.

Poly-nucleated in a grand organism

Realized as the ultimate capitalism
Amalgamating the Fragmented Metropolis
Suburban dreams facilitate low-density development
Where growth regulations can be strictly enforced
As homeowners cry "Not in my backyard!"
Other grassroots groups struggle for community
Residential displacement built the freeway of the Century
Slicing through historic "hoods"

"It's only Watts and Inglewood"

Ruthless revenue through parking enforcement
Permits from district six exempt

High-tech security like the Bel Air Patrol

Protect affluence from "undesirables"
Reinforcing the vibes which are made so clear
Caution: you are not wanted here!

Unless of course you do domestic work
Polarization extends from east to west

In socio-economics and ethnic unrest

Chaos prevails in the sunshine land

These are the divisions in which we stand.
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Fast women and cars on the Sunset Strip
Dining outdoors in a strapless slip
Enjoying the cuisine of Wolfgang Puck
Tiny portions cost twenty buck$.

Jogging San Vicente in the early morn
Bagels and smoothies have become the norm
Designer sweat suits with the NIKE AIR
Versace, Armani, Guess -- Who cares?

"My cellular is on, Give me a call.
After my facial, I'll be at the mall."

Gilded youth snort white rails

Before they hit Bloomingdales

Middle aged women will never die

Just like there's no cellulite on their thighs.

"The alimony is late, Did you send it?
My Visa's maxed, Sport me an ice-blended.”

Anything can happen in this pseudo Eden
Sexy young divas get called back to readings
Doing all they can to play the part

A Playboy portfolio might be a start.

"The sun is bright, Pass my shades
Let's go to Venice, | gotrollerblades."
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Tempers rise in the left turn lane

As caffeinated drivers honk in vain
Driving somewhere they may never reach:
A tri-level chateau along the beach.

Thirsting for something to fill the void
The insatiable feeling is never destroyed
Until your hunger makes you a vulture

This is the world of Westside Consumer Culture.

MICHAEL SONKSEN is a senior under-
graduate in the Department of Sociology at
UCLA. His interests include the social and
spatialprocessesshapingLosAngeles at the
turn of the millennium. He intends to pur-
sue graduate studiesin urban planning.
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9:36 BIG BLUE BUS

Josh

A big baby in an asphalt diaper

she belches and whines for a new love.

Her rubber wears away the stone

leaving her own damaged yellow brick road.

For the three teenagers

her back seat is a tableau of Pearl Jam to be lovesexycool.
My friend clutches his groceries,

she'll take those away at the blink of an eye.

Three judges pull the chain

and a bell is heard in the gallery.

She stops. She kneels. An old man slowly climbs aboard
she gives him reason to hold on.
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Three drifters ride her for only 6 blocks.

They sit solvent-stoned with a dissipated hunters blanket,

conversation turns to desire ending as molars finish off another warm 99 cent
Whopper.

Three of us remain serious-looking as she meets the UCLA turnaround,
I never thought of my fellow students as such a lifeless lot.

39 minutes later she is alone once again,

her transient family fanning out to plant their seed in the desert.

JOSHPOLSTON:Is afirstyearmaster's stu-
dent in the Department of Urban Planning
at UCLA. His interestsinclude environmen-
tal and transportation issues. When he isnot
chasingelectric wind turbine on bisbicycle,
he may be found working on sustainable
transportation systems.
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BOOK REVIEW

LOSING CONTROL? SOVEREIGNTY IN AN AGE OF GLOBALIZATION
Saskia Sassen. Columbia University Press, New York. 1996.

Saskia Sassen, political economist and
Professor of Urban Planning at Columbia
University, is internationally known for her
extensive research on the global restructur-
ing of capital and labor. For more than a
decade, her research work has focused on the
dynamics of the new global economy (inter-
nationalization of financial markets, ser-
vices and multinational investments, and the
globalization of manufacturing) among and
within several global cities, notably New
York, London and Tokyo. Sassen's major
contributions, The Mobility of Labor and
Capital (1988), The Global City (m), and
Citiesin the WorldEconomy (1994), provided
us with a better understanding of the global
practices and local implications that define
the new socio-economic order. Sassen has
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also examined the socio-spatial inequalities
engendered by the new urban order, and her
more recent essays in Public Culture (1996)
and Re-Presenting the City(King 1996) have
insightfully analyzed the production of a new
transnational legal regime that privileges the
flows of financial and corporate capital be-
yond national sovereignty. However, Sassen
finds no evidence of a similar transnational
regime for labor, which as a result still de-
scribes global movement of people in terms
of immigration and national control of bor-
ders. The coexistence of two different legal/
regulatory regimes offers contradictory rep-
resentations of globalization: the denation-
alization of markets and firms opposing the
renationalization of immigration politics.
This contradiction raises important ques-
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tions of accountability and governance in the
new economic order and opens a new field of
inquiry for Sassen.

Losing Control? Sovereignty in the Age
of Globalization is the compilation of three
lectures presented at the University Semi-
nars at Columbia University on the processes
of governance and accountability in the glo-
bal economy. Losing Control?is accordingly
organized in three chapters: "The State and
the New Geography of Power," "On Economic
Citizenship,” and "Immigration Tests the
New Order." Sassen's basic assumption in
Losing Control? is that the growth of a glo-
bal economy and information society has
profoundly destabilized institutions funda-
mental to processes of governance and ac-
countability in the modern nation-state (p.
xii). She suggests that the existing political
institutions of the modern nation-state (or the
old national rules) might no longer be suit-
able for the new social and economic reali-
ties of globalization (or to the new global
game). Throughout each chapter, Sassen
summarizes the major transformations oc-
curring between global actors and the na-
tional institutions. The strength of this small
collection of lectures is that Sassen raises a
multitude of important questions on the com-
plex interdependence of economic, social and
political systems. However, the format of
providing only lectures might not provide the
best terrain to deliver in-depth answers.
Losing Control? remains an open question.

146

But given Sassen's prolific record, it is un-
doubtedly a valuable first phase of a promis-
ing larger project on the topic.

Challenges to national sovereignty with
respect to territoriality are examined in the
first chapter, "The State and the New Geog-
raphy of Power."” Global flows of capital,
goods, information and services materialize
in global cities and national territories.
Whether these flows contribute to the weak-
ening or the rapprochement of nation-states
is a matter of perspective, but they unequivo-
cally represent major transformations to the
territorial organization of economic activity
and politico-economic power. In this chap-
ter, Sassen evaluates three processes of glo-
balization that contribute to a "new geogra-
phy of power." The first is the emergence of
new territoriality in the global economy, i.e.
the geographic redistribution of factories, of-
fices and service outlets integrated in a cen-
tralized top-level controlled corporate system
that have been disproportionately concen-
trated in the national territories of highly
developed countries. The second process is
associated with the rise of newlegal/regula-
tory regimes, i.e. the extension of the space
economy beyond the regulatory capacity of
a single state that has necessitated the cre-
ation of legal innovations and changes (de-
regulation) across borders altering the sov-
ereignty of the state. The last of this process
is the inherent virtualization of economic
activity, i.e. the increase in economic activi-
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ties taking place in electronic space, over-
riding all existing territorial jurisdiction.
Here Sassen concludes that sovereignty and
territory "have been reconstituted and partly
displaced onto other institutional arenas out-
side the state and outside the framework of
national territory" (p. 28). But the fact that
the sovereignty of economic power is being de-
centralized through a denationalization of
norms and conventions across the traditional
physical boundaries of the modem nation-state
implies the formation of new claims for both the
upper and lower circuits of capitalism.

The second chapter, "On Economic Citi-
zenship,™ looks specifically at the effects of
globalization on the formation of new eco-
nomic claims and rights. In a very brief re-
view of the concept of citizenship, Sassen
argues that the notion of modern citizenship
"developed out of a particular conjuncture
of cultural and structural conditions that
may be peculiar to the West" (p. 33) might
not be so universal after all. In many states,
national membership persistently remains a
contentious debate for the rights of differen-
tiated groups (notably aboriginal communi-
ties, multicultural groups and national mi-
norities). As we are still debating national
inclusion and cohesion, globalization is
adding a transnational dimension to the
question of citizenship. For example,
transnational immigrant mobility within the
territory of the European Community "has
once again brought to the fore the question
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of citizenship in Europe itself, the birthplace
of the institution" (p. 35). To address the re-
lationship between economic globalization
and citizenship, Sassen draws upon the no-
tion of "economic citizenship" -- a neglected
construct in T. H. Marshall's (1950) work on
the relationship between civil, political and
social rights of modern citizenship to the
welfare-state. Defined by the right to eco-
nomic well-being, Sassen contends that eco-
nomic citizenship demands accountability
from governments for the polarized struc-
ture of the global economy. Sassen provoca-
tively argues that this form of "economic citi-
zenship" does presently exist but does not
actually belong to citizens or individuals.
Rather, it belongs to multinational firms and
financial markets and their global power to
influence national government policies.
Given the largely pro-economic globalization
consensus among nation-states, these firms
and markets have developed an impressive
bundle of de-facto rights (deregulation,
privatization, etc.). Investment portfolios
and corporate merger proposals seem to be
the new passports to transnational globality.
But if there is a growing consensus among
states to lift border controls for the flow of
capital, information, and services, there is
also a consensus among nation-states to
cling to their sovereign rights to control their
borders to the flow of migrant workers, im-
migrants and refugees. In these contradic-
tory tensions between territorialization, sov-
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ereignty and citizenship, Sassen finds that
immigration provides a crucial nexus in ex-
amining "global™ governance and account-
ability.

In "Immigration Tests the New Order,"
Sassen examines the tensions between the
denationalization of economic space and the
consensual renationalization of immigration
policies. Immigration is a strategic site to
study the issues of governance and account-
ability not only because it has both global and
local implications, but also because it is both
the means and the outcome of globalization.
Immigration has, Sassen writes, "the dual
property of being a central object in and a
tool for the renationalizing of political dis-
course and being the object of government
policy and practice” (p. 62). Sassen sees
immigration as a management problem
rather than a crisis. Traditional immigra-
tion policy that places exclusive responsibil-
ity for the migration process on the individual
(and thus making the individual "illegal™)
fallaciously represents migration as geo-
graphically and historically disembedded
from complex economic, social, and cultural
processes. Yet the persistent tendency to iso-
late immigration from other national and
transnational economic and social processes
creates a growing gap between immigration
policies' intent and immigration realities.
Given a variety of international human
rights conventions, the growth in the num-
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ber of political actors involved in domestic
policies, and the increasing demand of fed-
eral accountability by lower levels of govern-
ments (as in the case of the State of
California's $377-million-dollar lawsuit
against the federal government), national
control over immigration is not absolute. As
a consequence of most states promoting bor-
der-free economic spaces yet intensifying
border control to keep some immigrants and
refugees out, Sassen optimistically sees the
rise of an international human rights regime
with the potential to erode the exclusive le-
gitimacy of the nation-state and to transform
the international legal order. Sassen defends
the 1990 International Convention on the
Protection of the Rights of All Migrant Work-
ers and Members of Their Families adopted
by the General Assembly of the United Na-
tions in 1990 as one of the most important
steps to legitimate transnational labor. Such
international agreements might help to bring
accountability to the new global citizen, how-
ever this remains conditional to nation-states
paying their global dues.

Losing Control? would benefit from
more localized analyses and, of course, Los
Angeles (which has traditionally been in
Sassen's blind spot) with its multiplicity of
economies and cultures would provide a fer-
tile terrain of research to investigate the
complex linkages that bind social, economic
and political processes.
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