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INTRODUCIION

The vast and complex problens faclng our large urban centers
are faniliar in at least their more general terms to most informed
'persons. Civil disorders, most notably the riots of the past four
summers, have focused national attention on our metropolitan areas,
Scholarly observers, in an attempt to explain the riots and the
eritical disaffections of many ghetto residents, have impressed up-
on the audience of the mass media the danger and enormity of thse
problems, From all sides one is told that the disturbing condi-
tions that exist are the end result of social processes that have
been going on virtually unheeded since before the turn of the cen-
tury.l lioreover, despite the suggestions of some political candi-
dates that there are clear and relatively simple solutions to these
problems, more knowledzable and objective students of urban America
warn us that problems of such scope and complexity will take at
least ten to twenty years to alleviate.

In the anxiety over the "crisis of the cities" the less press-
ing, but no less real, problems of the smaller city are afforded
little attention, Yet, the cities in the 25,000 to 50,000 popula-

tion ranze are experiencing the early stages of the processes that

1See, for exanple, Haymond Vernon, rChe liyth and the Reality
of Our Urban Problems (Joint Center for Urban studies of H.I.Ll.
and aarvard University: Cambridge, ilassachusetts, 1962), pp. 2-4;
and James 2, Lowe, Cities in a Bace with Time (Handom House: New
York, 1967), pp. 7-54%, T




have led to the great domestic crises in larger population cen=
ters.1 Tn fact, it is to a large extent the small cities' fail-
ure to grow and adjust to the demands of increasing population
that has contributed to the2 troubles of the large metropolis. If,
for example, the children of the small farmer cannot find satisfy-
ing employment in the small city, then they will try to find sone
measure of sconomic success in larger urban areas, thus depleting
the small city's population of its potentially most active and
productive citizens. A problem as important to the infant metrop-
olis as attracting the immigrants from the small farm 1s that of
offering opportunities that will hold its own youth and attract
its college graduates to return to their home town to establish

a career and raiss a family.

If the small city is to escape the fate of becoming a staz-
nsnt and deteriorating population center, it must ad just to the
changing demands and solve the problematic conditions which render
it a less attractive place to live than the large city to many pro-
spective residents, The question is can these cities do so?

A problem of high priority which the small city's leaders
must solve is the decay of the community's downtown business dls-
trict, an almost classic phenomenon in larzer cities, As bulld-

ings zrow old and bscome more expensive to maintain, marginal busi-

lihese comments should not be taken to imply, however, that
small cities are awaitinz the full development of these "early
stages" free of their own present-day problems. As was the case
with the city in which this study was conducted, many small cities
must meet the inereasins demands for public services and the threat
of zeneral economnic decay as the demographlc characteristics of
their recional settinsg change.
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nesses find it more desirable to move to locations at the out-
skirts of the city, i.e., to the residential areas nearer the
larger concentrations of their potential customers, Similarly, new
entrepeneurs looking for new locations are likely to place thelr
business in non-downtown arsas instezad of establishinz themselves
in the downtown area, which is less accessible to the bulk of the
city's population, lacking in parkinzg faclilities, and generally in-
ferior in appcarance,

As downtown real estate is abandonsd, the city is faced with
at least two kinds of problems, In the short run it must deal with
the immediate fiscal problem of a diminished tax base in the down-
town area whlle demands for the city's services are increasing,
furthermore, as long as downtown real estate stands 1dle, the con-
sequent slack in tax revenue must be made up in real estate taxes
in other parts of the community, including the outlyinz portions
of the community where low tax rates on regal estate could help at-
tract new business and industry. In addition, the generally more
shoddy appearance of the downtown sector renders the city as a
wholes less attractive to prospective new business interests,

In order to solve the problem of a declininz downtown busi-
ness district, the small city must be able to draw on ample econon-
ic and human resources, 3Substantial econonic resources are avail-
able thouzh not nacessarily easily employed, There are many ways
in which a solution to this sort of problem may be approachsad.
Property tax incentlves may be offered to attract new business

downtown and to persuade the present downtown merchants to stay



where they are., afforts can be made to nake the downtown district
more accessible by constructing new roads, improving old roads and
streets, or providing inexpensive public transportation., A great-
er number of parking facilities, also, serve to make the center of
the city a more attractive place for the consuner to do his retail
business, fin2lly, old and unsightly buildings can be razed, re-
leasinz old property for new construction,

Yet, even these few rather obvious measures designed to re-
'juvenate the downtown area are not easily accomplished, UNew roads,
parking facilities, and public transportation systems require large
outlays of money, amounts that can be provided only throusgh public
revenue, This revenue may come from several sources: the rezgular
tax-supported budzet, supplementary funds raised in the sale of pub-
lic revenué bonds, or direct federal grants and loans provided under
the urban renewal provisions of the Federal dousing Act of 1949,
Given the financial strain under which many municipal governments
are opsratinz, non-local, outside aild such urban renewal funding
may offer the only hope of effecting the necessary rehabllitation.

ilo nmatter what means are used to effect the municipal face-
lifting, a second necessary ingredient is large-scale public sup-
port from non-governmental zgroups within the community. Projects
requiring land acjuisition or an increase in taxes must have such
broad-based support in order to lend an air of lesitimacy and to
avoid the onus of arbitrary government actions. Possibly more
basic than the need for such initial support is the very prazsmatic

consideration that someone formulate and propose prozrams specifi-
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cally desizned to improve conditlions and that once the programs
are designed someone carry them out, In other words, somebody

has to do the work,



DIFIJITION O0F [HE PROBL3IL

If one can, then, assuns that material rssources are poten-
tially availadble, the crucial question remains as to the capacity
of a small city's numan resourcss to meet the challenge of chang=-

inz conditions with adequate responses., 3ut, when one spesaks of

H

a cilty's hunan resources, he does not refer to every citizen. =&e
does not expect all members of a community to be active in problem=-
solving and decision-mzking, but rather looks to Xey groups whose
participation is essential and who might be expected to pzrtici-
pate.

for several reasons one would expect local opusinessmen to
be amonz th=s active participants composing the broad base of sup-
port in the design and execution of municipal improvenent prozrans
in the small city. The qualifications and general clircumstances
that male these men likely choices arsue egqually well for the prop-
osition that evan in those casses where sm=ll businessnen do not
participate, their participation would be valusble and possibly
necessary for the success of city improvement.

Pirst, it mizht be expected that thoss psople who partici-
pate in the resolution of one particular issue will be drawn from
anonz those zroups who normally partiecipate in local issues. It
is reasonable to assune, secondly, that those who have the great-

er feeling of political confidence, i.e.,, thoss who believe they
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can successfully exercise some influence on the final outcome of
the policy decision, will be more likely to be involved in promot-
ine city improvement prozrams., If this is the case, individuals
who have experienced success in previous attempts to shape policy
would be more 1likely to take part than those who have been less
successful in influencing decision-making. Such feelinzs of po-
litical efficacy need not be developed initially in city-wide po-
litical activities., Investigations of local politics would indi-
cate that a person's confildence that he can affect decisions on
one level (e.g., in city-wide matters) is often achieved in the
course of his successful participation in voluntary associations.l
The amount of resources and opportunity to use those resources
constitute a third criterion upon which one could base a prediction
as to who would be active in any particular local issue. The great-
er the resources a man has to use, the less is the relative cost of
his achievinz the same goal as another man with less resources,
The oprortunity to expend these resources is another basis upon
which to predict who will be active in local politics. Given iden-

tical amounts of resources the individual who has more opportunity

13upport of this proposition may be found in the vast body

of literature concerninz the relationship between participation.

A sumnary and listing of this literature can be found in an arti-
cle by HRobert Hezedorn and Sanford Labovitz entitled "Particlpation
in Zomaunity Associations by Occupation: A Test of rhree Theories,"
American 3oclolosical Heview, XXAIII (April, 1963), pp. 272-233.

rfor a related discussion see also Paul 2, 2reer and Idwin A. Locke,
Task Ixperience as a 3ource of Attitudes (Homewood, Illinois: Dorsey
Press, 1905), especially pp. 15-13; and dobert A, Dahl, Jho Governs?
(New Haven: Yale University Press, 1961) pp, 236-293,
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to use them would be expected to use them more, all things being
equal.1

Possibly the most obvious reason for which one might expect
a man to be active in a local volitical issue would be the degree
to which his own self-interest depsnds upon the outcome of this
issue in terms of the policy or measuras taken, In other words,
the more a man has at stake the more likely he will be to try to
influence the decision to be made in his favor. It should be noted
that the impact of a particular decision on the lnterests of any
one indiﬁidual is difficult to determine in any objective sense.
This is true not only for the observer, but also for the individu=l
himself., liore imvortant to the explanation of why a man acts or
does not =zct, will act or will not act, is his perception of his
stake in the conseguences of any particular decision. Jhat the z2l-
ternatives will actually mean to him is not decisive in his deter-
nmination of what he should do.

Given these criteria upon which to predict who will become
involved in effecting change in a city, 1t is reasonable to assunse
that small businessmen will be major participants. 3ince most
businessmen are participants in a comparatively large number of
organizations, they will have ample opportunity to zain experience
and confidence in makinzg and influencing decisions which will af-
fect a relatively larce numbsr of people, 3mall businessmen also

possess a reasonably significant store of rzsources, Althouzh not

1pahl, Who Governs?, pp. 273-275 and pp. 232-236,
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all businessmen are wealthy, many will fall into the upper-niddle
incone bracket, and even those who do not have lar;e financial re-
sourcses benefit from the menerally high desree of respect afforded
businsssnen in an urban community.l In addition, they may be ex-
pected to have a greater opportunity than the majority of citizens
to use these resources since they serve primarily in manazerial
capacities and can set their own schedules,

dhile all of the above propositions are subjsct to qualifi-
cation, the last criterion, one's personal stake in the decision-
al outcome, would seem to most strongly support the argument that
local businessmen are most likely to be involved in local commun-
ity improvement projects and especially those z2imed at the downtown
business district. It is there, after all, that many of their busi-
nesses are located, and when customers bezin to do their business
elsewhere, the small businessmen feel the effect in hard dollars
they no longer receive.

Several authors suzgest, howsver, that local businessmen, as
distinguished from the corporate executive in absesntee-owned busi-

ness concerns,2 seldom become involved in prograns of community

Liational Opinion Research Center, "Jobs and Occupations:
Popular Zvaluation," in Class, 3tatus and Power: A Reader in Soclal
3tratification, ed, by deinhard 5endix and Seynour .iartin Lipset
(Glencoe, 1l1l.: The Free Press, 1953), pop. #12-413. 3ee also Dahl,
Who Governs?, pp. 229-238,

2Por a discussion of the distinctions between the corporate
executive and the local businessman see lobert 0, 3chulze, "Zconom-
ic Determinants and Community Power Structure," anerican Sociolozi-
cal Review, JIAIITI (April, 1958), pp. 3-19, and Robert O. Schulze,
" Phe Bifurcation of Power in a 3Satellite City," in Community Polit-
ical Systems, ed., by liorris Janowltz (Glencoe, Il1l.: irhe free Press,
1361}, pp. 25-26.
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improvement, and that often their involvement is indirect and
larzely symbolic. furthsrmore, when they do become directly in-
volved they are frequently ineffective in achleving thelr zoals,
Many explanations are offered for the apparentiy poor show-
inz of local small businessmen in local politiecs, In his Newark
study, Harold Xaplan finds that local businessmen's activity in
the urban renewal politics of their city is confined to a minor
level; when they did make an attempt to establish control, local
entreprencurs lacked the enthusiasm and know-how to launch a sus-
tained bild for power.1 They were content to accept vague promises
aé payment on their demands or were willing to compromise their
position drastically. Kaplan attributes this sort of behavior in
part to the fact that these men operated with a set of values which
discourazes involvement in sharp conflict and which 1s pitched on a
broad conceptual level not easily applicable to the local level.
These propositions compare favorably with the thesis of rfrancis
Sutton et al. that men cast in an executive role, which itself in-
volves much conflict énd uncertainty, develop values as a basis of
rationalization enabling them to discount any duty to participate

directly in politics.2 Similar conclusions are drawn by Andrew

l4arold naplan, Urban Renewal Politics: Slum Clearance in
Newark, (Jew York: Colunbia University rPress, 19063), chapters
0 and 5.

2Francis £. 3utton, et al., The American Business Creed,
(New York: 3chocken Books, 1356), pp. 305-309.
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Hacker in a study of eXecutives' attitudes toward polities, Hacker
observes that "...most corporation executives and small entrepre-
neurs seenm willinz to buy any nostrum that accords with their ideo-
logic sympathies."l

Yet, the description of small businessmen that deplicts them
as ideologically orisnted in political action and as men wielding
little or no influence doas not enjoy unanimous support in the 1lit-
erature. First, to say that small businessmen are not effective as
direct participants is not tantamount to saying they exert no siz-
nificant influsnce., Throuzh the phenomenon of "anticipated reac-
tion," businessmen's attitudes, beliefs, and values, as perceived
by the diregt decision-makers, may set definits 1limits for policy
declsions.2 As described by Robert Dahl, the events takling place
in the issue arsa of urban renewal in New Haven constltute a clear
example of the influence of anticipated reaction. JSpeaking of a
blue ribbon advisory committze composed of local business and clv-
iec leaders, Dahl assserts that

«s.the very =xistence of the CAC (Community Action Com-~
mittee) and ths seemingly ritualistic process of justify-
inz all proposals to its members meant that members of
the administration shaped their proposals accordinzg to

what they expected would received the fullest support of
the CAC and therefore the political stratum,l

landrew Hackzr, “3usinessmen and Politics,”™ Law and Contem-~
porary Problens, {LVII (3prinz, 1962), p. 277.

2carl *riedrich, Man and His Government, (New York: leiraw-
Hi1ll, 1964),

3Dahl, Who Governs?, p. 137.
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While their direct influence may be small, the businessmen in a
community may very effectively prescribe the limits past which
policies may not go in any attempt to change the city's environ-
ment. Thus they may exert a very stronz influence.,

The existence of a sscond explanatory characteristic attri-
buted to businessmen, i.e,, that they are motivated in public mat-
ters primarily by ideological considerations, has also been ques-
tioned by some writers., William D'Antonio, for example, found
that businessmen in fort Wayne, Indiana, when faced with a city-
wide economic crisis, were more inclined to put away their polit-
jcal ideology than some professional politicians.l He proposes
that businessmen's pragmatic determination to produce some posi-
tive action mitigates the intensity and rigidity with which con-
servative Republican business leaders hold to anti-federal aid
attitudes.

Several questions are suggested with reference to the prob-
lems of the smaller city and the small businessmen's part in deal-
ing with its problems. first, one would inguire about such busi-
nessmen's participation in local issues of this type. Do they par-
ticipate? And, if they do, to what extent are they effective and

why? If they do not participate, why not?
#rom a brief survey of the literature it would be expected
that the participation of the small businessmen would be either

non-existent or ineffective, B3ut, even if this proves to be the

143111am V. O'Antonio, "Community Leadership in an dconomic
Crisis: festing Ground for Ideological Cleavaszge," American Journal
of Sociolozy, LALI (lay, 1966), pp. 633=700.
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case, the mors important question remains as to why this is the
case., dhat is the explanation of thelr ineffectiveness or lack

of participation? 3Several possible explanations are hypothesized,
but the bulk of them may be groupasd into a category in which the
basic variables are psychological., In other words, the explana-
tion of businessmen's participation or non-participation it 1is hy-
pothesized, hinges on psychological phenomena such as their bellefs,
attitudes, role perceptions, and values.

If one is to test the possible usefulness and accuracy of
this type of explanation, he would seek to answer several mores ques-
tions., What values do small local businessmen hold toward loczl
personal political partiecipation in general? What attitudes do
they hold toward such participation on a particular issue? How do
thelr attitudes toward the specific issue relate to their broader
personal values? Furthermore, do such values influence the nature
of their political participation as 3Sutton clains the ideology of
the American businessman affects his political behavior, 1.e., does
it support and reinforce non-participatlion?

In addition to their attitudes and values, businessmen's be-
havior may be influenced by their role perceptions. One should
ask, then, how they view their roles as businessmen? In other
words, what do they expect of themselves because they are business-
men, and what do they think others expect of them as businessmen?
Finally, what are the implications for municipal improvement pol-
icy either in terms of the manner in which a businessman partici-

pates in the decision-making process or in terms of the manner in



- 14 -

which those who do participate alter their behavior to accomodate

what they perceive to be hls values?



CHAPIER IT

THE 32TTING FOR [HZ 3TUDY

The research for this study was done in a small nidwestern
city whose population is approximately 40,000. The city shall be
called ¥aclede, Placed as it is in the midst of an almost exclu-
sively asgricultural area, Naclede serves as the rstail trade cen-
ter for a large portion of the middle of the state, Although the
city is supported by a significant small industry and manufactur-
ing base, retail trade remains the mainstay of the local econony.

aclede serves well as a model city for an investization of
the questions which have been presented in that it faces now or
will soon be confronted with many of the problems common to cltles
of this size, ineluding a declining downtown business district.
There has been siznificant agreement among city leaders as to the
importance of this problem. In 1968 the executive director of the
local Zhamber of Commerce noted that there were already more than
fifty vacant business locations in the general downtown area in
addition to five more large sites which would soon be vacated.1
The incoming president of the Chamber in 1968 listed the "downtown
development progran" as a project of top priority, second only to

the development of an abandoned military facility.2 He went on to

lixcerpts from a speech delivered by the executive director
of the HJaclede Chamber of Commerce and quoted in the Jaclede derald,
January 17, 1963, p. 1A.

27rom a speech delivered to the WHaclede Chamber of Commerce
by the incoming president and quoted in the Naclede Herald, Janu-
ary 17. 1963, p, 1A.
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city's efforts should be concentrated, in the opinion of the plan-
ners, "on thes davalopment of the former nilitary base...develop=-
ment of 2 hizhsp22d hiszhway betwsen laclede and other cities in
the arsa and developnent of the downtown area,"

“he forecast nade by the »nlanners that Naclsde has no future

as an autonormous industrizlly based community has bsen denied by
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sever2l local dusinzss 2ut, despite their disazreenent

as to the econonic notzntial of the city, there seeas to bs a con-
sensus anon; 0oth the businessnsan of Haclede and the city planners
on the naturs of the principal coursss of action that must be un-
dertaken and the priorities or the various soals. #Among the city's
top three needs fron both perspectives is the developaent of the
downtown business district.

Given the propositions which are to bs inves ted and the
ublic issues in Jacledse, the city's urban renewal dis-
pute was chosen 2s the issue context Tor this case study. For szv-
eral reasons this issue was well-suited to The tThsoretical gques-
tions under discussion. ZFirst, businessmen were cleasrly involved
in the decision-makihﬁ process concerning urvan renswal., The
"Stand Up for Naclede Committes,” closely connected with the Cham-
ber of Conmmercse and compossd almost entirsly of businessmen, uas

organized with the express purpose of defeatinzy a petition which,
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