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POLITICAL REDISTRICTING: EMPOWERING THE CmZENS? 

Eugenie Rovai 

F
ollowing the examples of federal and state constitutions, most city 
charters require political redistricting every five or ten years. 

Historically, this has been an almost invisible process, with district for
mation dictated by concerns of population equality and efforts at some 
degree of partisan fairness. The Voting Rights Act of 1965 and its 
Amendment in 1982, however, have shifted the focus to questions of ef
fective representation for racial and ethnic minorities. In recent decades, 
the Supreme Court has intervened in redistricting at both state and local 
levels, generally endorsing and upholding the creation of more minor
ity-majority districts. 

California, the most ethnically diverse state in the nation, has not yet 
had a redistricting complaint taken to the Supreme Court. Perhaps this· 
success stems from caution inspired by previous cases. This article ex
amines the legal context of redistricting, the criteria utilized in this pro
cess, and then examines post-1990 Census redistricting in five California 
cities of similar size, all with significant minority populations. The main 
focus concerns the issues of effective representation and minority in
volvement in the process itself. Even within this small sample group, re
districting exhibits a surprising variety of methods and outcomes. 

The Legal Context 

The Voting Rights Act was passed in 1965 to uphold the Fourteenth 
and Fifteenth Amendments and enable southern Blacks to vote unhin
dered by literacy tests and other exclusionary devices. Under Section 5 
of the Act, jurisdictions with a history of racially discriminatory election 
practices were required to submit their redistricting plans to the Justice 
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Department for approval before redrawing voting districts or making 
other changes that would affect minority voters' rights (Wells 1982). 
Plans that included a reduction in minority voting power (i.e., fewer mi
nority-majority districts) were not approved, and court cases over the 
next decade focused almost exclusively on this doctrine on non-retro
gression (Engstrom and Widgen 1977). The 1982 Amendment to the 
Voting Rights Act extended the power of the Act by prohibiting all 
states from adopting remaps that dilute racial or linguistic O;Iispanic) 
minority voting power. In the decades subsequent to the passing of the 
voting Rights Act, the Justice Department and the federal courts have 
applied an affirmative action concept to the Act. The redistricting pro
cess must include positive action to maximize the number of minority 
representatives, not merely avoid efforts to minimize minority represen
tation. The Justice Department has aggressively enforced the Act and 
minority voters have increasingly resorted to it in litigation. 

Four Ways to Bring Suit. In the three decades that the Voting Rights Act 
has been in effect, there have been four types of suits in racial represen
tation cases. The first type is based on malapportionment (unequal pop
ulation numbers in districts) and these have been the most successful 
challenges. Since the Court's rulings in Baker v. Carr (1962) and Reynolds 
v. Sims (1964), the burden of proof lies with the state, which has to justify 
any variation in population. In other kinds of challenges, plaintiffs are 
required to prove discriminatory intent, which has in the past been al
most impossible. However, malapportionment has become less preva
lent, with the Court showing an intolerance for it and with computers 
allowing districts to be easily gerrymandered in more subtle ways 
(O'Laughlin and Taylor 1982). 

The second type of challenge is that which focuses on multi-member 
or at-large districts which can hinder the election of minority candidates 
(O'Laughlin and Taylor 1982). In White v. Regester (1973), the Court ruled 
that the use of multi-member districts in Texas excluded Blacks and 
Mexican-Americans from election and ordered the use of single member 
districts to remedy this problem. In Burns v. Richardson (1966) Hawaii's 
redistricting plan was struck down because it included a mix of single 
and multi-member districts. 

Yet in the landmark case of City of Mobile v. Bolden (1980), the court 
ruled in favor of Mobile's system of three at-large districts, wherein a 
Black had never been elected despite comprising thirty-five percent of 
the population. The Court ruled that since the system had been in place 
since 1911 before Blacks were registered to vote, discriminatory intent 
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could not be shown (O'Laughlin and Taylor 1982). The Mobile decision 
relied heavily on the 1964 Wright v. Rockefeller case involving districts in 
Manhattan. One district, centered on Harlem, contained a Black popula
tion of eighty-six percent while the other three all had less than thirty 
percent. The Black plaintiffs alleged unconstitutional vote packing, but 
the Court found that discriminatory intent was not proven, especially 
since Harlem's concentrated Black population would be hard to dilute. 

The third type of challenge involves the accusation that not enough 
attention has been paid to maximizing the number of minority-majority 
districts, or that districts have been unfairly drawn to pack or dilute the 
minority vote (Derfner 1981). Such challenges have been successful 
about half the time. The Supreme Court's first encounter with racial rep
resentation in state redistricting involved an "uncouth" twenty-eight 
sided district in Tuskegee, Alabama. The district, which excluded almost 
all of the Black population surrounding the city, was ruled unconstitu
tional in Gomillion v. Lightfoot (1960). This was followed by a series of de
cisions that affirmed the Court's right to arbitrate redistricting at the 
state and local level. Another case in this category was Beer v. United 
States (1974) involving districts in the city of New Orleans. The city had 
five single member districts and two at-large seats. In the 1970 redistrict
ing, the five districts were drawn in a north-south pattern that diluted 
the major belt of Black population running east-west through the center 
of the city. (Black percentages in the districts were 52.6, 43.2, 36.8, 23.3, 
and 22.6.) The Court held that New Orleans was not in violation of the 
Voting Rights Act, because this redistricting scheme did not have a ret
rogressive impact on the number of Black districts, and the two at-large 
seats were adopted before 1965. However, in this case, the Supreme 
Court justices had radically different opinions. Majority opinion ruled 
that it "did not remotely approach" a constitutional violation (Beer v. 

United States, 1976, at 143), but Justices Brennan and Marshall claimed 
that the districts were "blatantly discriminatory" (Beer v. United States 
1976, at 146). 

The fourth and final kind of challenge alleges that the state has gone 
too far in creating minority-majority districts. New York City was in
volved in a suit that spanned both types three and four, and illustrates 
the complexity of challenges of this type. In 1974, under section 5 of the 
Voting Rights Act, the Justice Department ruled that New York had not 
made enough effort to create Black and Puerto Rican districts in 
Brooklyn. New districts were drawn that included at least sixty-five per
cent minority population, but this realignment split a Hasidic Jewish 
community that had previously been contained within one district. The 
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plaintiffs in United Jewish Organizations of Williamsburg v. Carey (1977) ar
gued that the state should not give preference to any ethnic group dur
ing redistricting, especially not to one group to the detriment of another. 
But the Court ruled that under the Voting Rights Act, New York had not 
only the right but the obligation to create districts that maximized con
centrations of Black and Puerto Rican minorities at the expense of other 
ethnic groups. 

The most recent well known case of the fourth type involved the con
troversial 12th District of North Carolina, which snakes through twelve 
counties for 160 miles, narrowing in some places to a single lane of 
Interstate 85. Five white voters from Durham brought suit claiming that 
their rights as a white minority had been violated, and in 1993 the 
Supreme Court ruled in their favor. The Court, however, seemed to base 
its ruling on the shape of the district more than on the issues surround
ing its creation. 

The Court has consistently upheld the necessity for districts to be of 
equal population and the principle that states are not required to pro
vide strictly proportional representation. But, in other aspects of racial 
representation in redistricting, the inescapable conclusion is that the 
Court's stance has been anything but consistent. In many cases, states 
are ordered to redraw their districts in order to maximize minority rep
resentation, as in Gomillion v. Lightfoot. Yet, speaking of this same case, 
Justice Burger wrote "If Gomillion teaches anything, I had thought it 
was that drawing of political boundary lines with the sole, explicit objec
tive of reaching a predetermined racial result cannot be ordinarily 
squared with the Constitution ... " (United J ewish Organizations of 
Williamsburg v. Carey, 1977, 430 U.S. at 181-187). The central issue re
mains whether it is beneficial or detrimental to segregate races intention
ally for voting purposes, and this question was articulated once again by 
Justice O'Connor in the 1993 North Carolina decision with her reference 
to race-based redistricting as bearing an uncomfortable resemblance to 
political apartheid (Mauro 1993). Until this issue is resolved, racial redis
tricting challenges will continue to be settled on a case by case basis. 

Redistricting Criteria 

There are five criteria commonly referred to in the literature on redis
tricting. They are: equal population, equal representation, compactness 
and contiguity, communities of interest, and political boundary in
tegrity. Of these criteria, only equal population and equal representation 
are constitutionally required. There is no coherent federal judicial policy 
regarding the other redistricting criteria. 
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While outlawing malapportionment imposes some restrictions of 
compactness and contiguity on redistricting procedures, not all states re
quire that their districts be compact or contiguous (O'Laughlin 198 2). 
Other criteria intended to effect neutrality in the redistricting process 
have been imposed in certain circumstances. For example, Morrill 
(1973), charged with the legislative redistricting plan for the State of 
Washington, was required to take cultural homogeneity into account 
and preserve the integrity of existing jurisdictional boundaries wherever 
possible. The relevance of preserving communities of interest intact and 
the desirability of preserving the "core" of previous districts in drawing 
new districts is found in some state constitutions or city or county char
ters (Grofman 1982; Morrill 1981). While American courts have generally 
refused to impose specific constraints on the redistricting process, all 
five criteria are usually included in a court review of redistricting plans 
or in a redistricting undertaken by a court as a defense against gerry
mandering. 

Equipopulation Standards. Since Baker v. Carr (1962) and the "reappor
tionment revolution," American electoral districts at all levels have 
moved toward equal population. What is equal varies in court interpre
tation by level of governmental unit and whether a plan is statutory or 
court-ordered (Morrill 1981). In general, deviations greater than one to 
five percent must be justified by local circumstances (e.g. data problems, 
integrity of county lines, shape or racial distributions). The greater lati
tude for smaller districts (i.e. county boards of supervisors or commis
sioners and city and town councils) is due to the indivisibility or lack of 
population data for areas smaller than Census enumeration districts. 
While the equal population criterion is overriding in the redistricting 
process, "the 'one man [sic], one vote' standard has moved from being a 
source of controversy-to a position of impregnability, as American as 
'mom and apple pie"' (Grofrnan 1982, 312). 

Measures of population equality are simple to construct, the easiest 
being the percentage deviation from the hypothetical average district 
population. Other measures have been used in evaluating severe malap
portionment, such as the ratio of the largest to the smallest district, the 
minimum proportion of the population that could elect a majority of the 
body, the Lorenz Curve and the associated Gini coefficient of concentra
tion (Morrill 1981). Obviously, the more strictly the population equality 
criterion is interpreted, the more difficult it is to meet other desired crite
ria. 
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Equal Representation. As discussed in an earlier section, the Justice 
Department has actively pursued a policy to increase minority-majority 
districts. In redistricting, a "reasonable chance of representation" for mi
norities can be achieved if there is a maximum number of districts where 
minorities comprise fifty-five to seventy percent or under twenty-five 
percent, and a minimum number of districts where minority popula
tions are packed (over seventy percent) or diluted (between forty and 
fifty-five percent). In areas where it is not possible to form majority dis
tricts, a minority of twenty-five to forty percent has been shown to con
stitute a ''blocking quarter," a voting strength which forces a majority 
incumbent to take into account the needs of the minority in order to sur
vive (Grofman 1982). But, according to the Court, a more realistic oppor
tunity to win or control the election occurs in places minorities comprise 
sixty-five percent of the district's population (United Jewish Organizations 
of Williamsburg v. Carey, 1977, 430 U.S. at 161-162, 164). A simple major
ity is deemed inefficient since voting power is affected by several statis
tical realities beyond simple numbers. Minority populations commonly 
have a demographic composition with many people too young to vote. 
Their lower socio-economic status due to historical voting discrimina
tion and current economic conditions leads to a lack of political interest. 
This sense of political inefficacy translates ipto lower proportions of mi
nority populations registered or voting (Backstrom 1982; Derfner 1981). 

Besides evidence of diluting or packing of minority populations in 
individual districts, some suggest comparing the proportion of seats 
held or likely to be won by a minority to its proportion of the population 
or to the proportion likely to be won under a model plan prepared by 
the minority. But does "fair and effective representation" mean that any
thing less than proportional representation is evidence of racial discrimi
nation in district delineation? The Court has consistently said no. 
Despite recent claims, the Voting Rights Act has never required propor
tional representation of minority groups, although proportional repre
sentation is something which minority group representatives may argue 
for in presenting objections to redistricting proposals. 

Compactness and Contiguity. Many critics and reformers of electoral 
abuse have stressed the importance of compactness and contiguity as a 
defense against gerrymandering. It has, therefore, become a major crite
rion for evaluating district plans, but there are others who claim that 
definitions of gerrymandering focus too much on shape, and too little on 
substance. The application of this criterion, however, does not necessar
ily provide a guarantee against gerrymandering for racial or political 
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purposes. Taylor and Johnston (1979) have shown that intentional and 
unintentional gerrymandering can occur even with supposed applica
tion of a compactness and contiguity criterion. Also, there is no certainty 
that districts which are not compact or contiguous must be gerryman
dered (O'Laughlin and Taylor 1982). But if a district is redrawn into an 
elongated or meandering shape the opposing party has legal grounds 
for protest. In Reynolds v. Sims (1964) and other cases, the courts have 
said that a state may impose a compactness and contiguity requirement. 
Several state constitutions require compactness and contiguity, and dis
contiguity or irregularity of shape are constitutionally suspect if they are 
used to dilute the effective representation of a racial or linguistic minor
ity. 

Compactness scores and shape indices have been advocated to mea
sure gerrymandering. A quantitative approach uses indices which relate 
real world shape to some regular geometric figure such as a circle, 
hexagon or square. The most commonly used shape index is based on 
the deviation from the most compact shape of a circle (Earlickson and 
Harlin 1994). Morrill (1981) argues that a rigid application of geometric 
measurements of compactness is folly, since the distribution of popula
tion is irregular within many districts. He suggests a modified criterion, 
a ratio of maximum to minimum travel time, produced by a distance
minimizing computer algorithm, to accommodate population densities 
along transport routes. 

Communities of Interest. Respecting communities of interest is far more 
complicated. There are communities based on class, political interests, 
ethnicity, religion and economic functional areas. Morrill (1982) suggests 
addressing the community of interest problem with a cluster analysis: to 
identify areas relatively homogeneous across appropriate variables and 
to use them as building blocks for the electoral district. Since citizens 
vote in accordance with their identification with the various interests 
listed above, there is a strong basis for arguing that "effective represen
tation" can be strengthened by grouping similar interests together. 
Districts which arbitrarily combine disparate areas and ignore patterns 
of cultural and economic identity will have a lessened sense of unity, de
creased awareness of community problems and, perhaps, lower partici
pation. The only "interest" groups that the courts are constitutionally 
required to protect are racial and linguistic minorities (Black, Asian, and 
Hispanic). At lower levels of importance, however, court evaluations 
can be influenced by arguments about districts which are so different as 
to affect the ability of a representative to communicate with constituents 
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or of constituents to organize effectively (Morrill 1981). Despite the prac
tical difficulty of delineating districts with both acceptable population 
equality and a degree of common interest, the attempt deserves greater 
effort than appears to have been the case. Some experts argue it is a far 
more important criterion with respect to raising the quality of represen
tation than compactness (Morrill 1981). 

Political Boundary Integrity. The greater emphasis on numerical equal
ity has concentrated attention on population statistics and computer ma
nipulations and eroded traditional ideas of strong voter identification 
with districts. Modern electoral districts are viewed more as inter
changeable, convenient units for the execution of elections than as units 
possessing a collective sense. Morrill (1981) argues that geographers 
should resist efforts to strip meaning from these traditional districts with 
which people identify. "Geographers should argue strenuously against 
dehumanization of political districts, not out of nostalgia or of resistance 
to equality but because they know how important a sense of community 
is to participation and a sense of well-being" (Morrill 1981, 23). A crite
rion to minimize change in a system of districts serves three purposes. It 
recognizes the value of continuity, i.e. voter familiarity and allegiance; 
presents a barrier to gerrymandering by preventing the stringing to
gether of disparate political units, thereby weakening effective represen
tation due to disorganization or disunity of the parts; and ensures 
long-term incumbent experience and effectiveness. It could also, unfor
tunately, protect long-term ineffective incumbents, which disenfran
chises the political minority and reduces voter power because of a lack 
of competition. A simple solution to the problem is to change districts as 
little as possible, provided that the districts are fairly competitive and 
representative. The Supreme Court has recognized the desirability of fol
lowing the boundaries of legal units of government so long as equal 
populations are achieved (Reynolds v. Sims, 1964) and realized that the 
political units can come to mean much to voters over time, and should 
not be disregarded (Taylor v. McKeithen, 1974). 

Case Studies 

Five cities in California were selected for examination of their post-
1990 Census redistricting. Cities were chosen based on three criteria: 
population size, significant minority populations, and elections based on 
districts, not at-large. The cities selected for examination of effective rep-
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resentation and minority involvement in the process of redistricting for 
the election of city council representation are Fresno, Long Beach, 
Oakland, Sacramento and Santa Ana (Table 1). The population size was 
selected for comparability to earlier research done by the author on 
Sacramento (Rovai 1994). These urban centers are large enough to con
tain significant minority populations, and offer a balance between north
ern and southern California, between coastal and interior California, and 
between freestanding mid-size cities and cities embedded in major 
metropolitan areas. To properly assess the redistricting process of these 
cities requires that all redistricting criteria described above need to be 
examined. 

Table 1. Minority Populations in the Selected California Cities 

City 1990 Percentage of Population 
Population White Black Asian Hispanic Other** 

Fresno 382,362 51.0 8.0 12.5 30.0 
Long Beach 429,433 49.0 13.0 13.0 24.0 
Oakland 372,242 28.0 43.0 14.0 14.0 
Sacramento 369,365 53.0 15.0 14.0 16.0 
Santa Ana 293,742 23.0 2.0 9.0 65.0 

Source: 1990 U.S. Census 
*The percentages may not add to 1 00% due to rounding 
**Native American populations are included in this category 

Redistricting Methods 

1.0 
1.0 
1.0 
1.0 
1.0 

All of the case studies examined in this paper underwent redistrict
ing after the 1990 Census. In each city the elected body (i.e., the city 
council) was responsible for its own redistricting because districting 
plans are statutory acts and only elected representatives can enact 
statutes. Many local governments find it useful to turn the task over to 
an independent consultant or group, although, among these case stud
ies, only Oakland hired an outside consultant. Among other cities, there 
was a variety of methods employed: plans were drawn by one person, 
city council members, city planning departments or the public. Of these 
methods, the most common was an interactive process between the city 
planning department and the city council. 



32 THE CALIFORNIA GEOGRAPHER 

Due to the large amounts of demographic data and the desire to mea
sure and compare alternative plans, computers are increasingly utilized 
in many redistricting processes, but there is little interest in "optimum 
computer redistricting" at the local level. While geographic literature on 
the subject supports computer algorithms for optimizing redistricting, in 
practice automated redistricting procedures are found to be inadequate 
since there are no mechanism for including such factors as local knowl
edge or "sense of place." The redistricting plans drawn up in these case 
studies are more accurately defined as computer assisted rather than 
drawn. Four of the five case studies used computer databases and carto
graphic output. Fresno alone used manual skills for deriving its maps. 

While all the redistricting processes invited public input through ad
vertised open meetings between public officials and the community at 
large, only Sacramento had an avenue for direct public involvement in 
the redistricting itself. In 1991 city officials authorized the distribution of 
a redistricting kit which enabled members of the community to submit 
actual boundary plans. The kit contained instructions, demographic 
data, and a list of redistricting criteria, including the target population 
for districts. In order for a citizen-developed plan to be considered by 
the City Council, all districts for the city had to be drawn and accompa
nied by a summary of population statistics form that showed compli
ance with the redistricting criteria outlined in the kit. 

Analysis 

The number of districts in each city varies in accordance with their 
city charter and ranges from six districts in Fresno and Santa Ana to nine 
districts in Long Beach, with Oakland and Sacramento having seven and 
eight districts, respectively (Table 2). The population size in each district 
varies according to the number of districts and the city population size. 
The smallest district of the five cities has a population of 44,343 (District 
5, Long Beach) and the largest is District 4, Fresno, with a population of 
66,333 (Table 2). 

The population deviations from the hypothetical average district ran 
from zero percent in Fresno's District 5, Long Beach's District 9 and 
Sacramento's District 5, to 5.5 percent in Sacramento's District 7. The av
erage population deviation for the five redistricting plans was 1.3 per
cent. The lowest population deviation for all districts in a redistricting 
plan was Oakland (less than one percent) and the highest was Fresno 
(1.7 percent). Santa Ana (one percent) is below the five city average, and 
Long Beach (1.5 percent) and Sacramento (1.6 percent) are slightly 
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above. None of the cities represents a significant departure. However, it 
is important to note that the district population figures are from the ini
tial 1990 Census, not from the later adjusted Census, and the deviations 
are in all likelihood greater than stated in Table 2 or discussed above. 

Table 3 lists the present minority districts for the selected cities ac
cording to the "reasonable chance of representation" criterion. Only two 
cities, Long Beach and Oakland, have any optimal minority-majority 
districts of between fifty-five and seventy percent. However, none of 
these districts (Long Beach's District 1, Oakland's Districts 3 and 6) at
tain the sixty-five percent minority-majority population suggested by 
the Supreme Court (see Table 2). 

Two cities, Oakland and Santa Ana, have packed districts. With a 
Black population of 71.6 percent, Oakland's District 7 barely qualifies. 
Santa Ana has four districts that are packed (Districts 1, 2, 4, and 5) with 
minority populations that range from 73.7 percent to 85.7 percent. The 
high number of packed districts in Santa Ana is undoubtedly due to the 
constraints of other redistricting criteria and the unusually large 
Hispanic population (sixty-five percent) which is even greater than the 
white population within any of the other selected cities (see Table 1). 

All five cities have minority blocking quarter districts. Of the thirteen 
such districts, nine are dominated by a single minority group (Table 3). 
Both Fresno and Santa Ana have two Hispanic blocking districts, while 
Long Beach has one Hispanic and Oakland has one Black blocking quar
ter district. Sacramento alone provides a blocking quarter district for 
each of its minority groups. 

Fresno along alone has minority districts that are classified as di
luted, that is, with minority populations between forty and fifty-five per
cent. It is important to note that in these two districts (Districts 3 and 5) 
the Hispanic population is significantly larger than all other groups, in
cluding whites (Table 2). 

Of the thirty-six districts in these five cities, twenty-three (sixty-four 
percent) qualify as minority districts. Seventy percent of these twenty
three fall into the minority-majority category (three districts, or thirteen 
percent of the twenty-three), or blocking quarter category (thirteen dis
tricts, or fifty-seven percent of the twenty-three). Fully thirty percent of 
the minority districts, however, are ineffective in achieving fair repre
sentation, being either diluted: two (8%), or packed: five (22%). An ex
amination of individual city percentages of optimal minority districts 
(minority-majority or blocking quarters) varies as follows: Fresno (33%); 
Long Beach (44%); Oakland (71 %); Sacramento (38%); and Santa Ana 
(33%). The percentages for cities having packed or diluted districts are 
Fresno (33%); Oakland (14%), and Santa Ana (67%). 
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Table 2. City Districts and Population Percentages 
Based on Race and Ethnicity 

Fresno 
District 1990 Percent Percent of population: 

Population deviation White Black Asian Hispanic Other 

1 64,221 +0.8 57.6 4.6 9.8 27.6 1.4 
2 63,589 -0.2 70.5 3.5 5.8 19.2 0.9 
3 63,897 +0.3 17.7. 20.7 17.9 42.3 1.4 
4 66,333 +4.1 58.9 5.5 8.4 25.8 1.2 
5 63,696 0.0 26.1 8.2 16.9 47.8 0.9 
6 60,626 -4.9 73.4 2.8 12.3 11.3 1.2 

Average 63,727 1.7 

Long Beach 
District 1990 Percent Percent of population: 

Population deviation White Black Asian Hispanic Other 

1 48,150 +0.9 18.7 12.6 12.0 55.9 0.8 
2 49,195 +3.1 59.5 13.4 7.8 18.2 1.1 
3 44,610 -0.2 86.8 1.9 4.4 6.5 0.5 
4 49,034 +2.8 58.2 9.5 13.0 18.4 0.8 
5 44,343 -0.8 84.8 1.4 5.2 8.0 0.6 
6 46,406 -2.7 10.3 29.3 24.0 35.8 0.6 
7 46,900 -1.7 31.9 15.9 25.4 26.2 0.6 
8 47,095 -1.3 55.9 12.4 12.2 18.6 0.9 
9 47,700 0.0 38.6 23.1 12.3 25.2 0.9 

Average 47,715 1.5 

Oakland 
District 1990 Percent Percent of population: 

Population deviation White Black Asian Hispanic Other 

1 53,847 +1.3 53.5 33.9 6.7 5.2 0.7 
2 52,509 -1.3 29.6 25.5 33.6 10.5 0.8 
3 53,267 +0.2 23.3 57.2 1114 7.5 0.6 
4 53,122 -0.1 52.1 19.4 17.1 10.6 0.8 
5 52,667 -1.0 11.2 30.1 19.6 37.9 1.2 
6 53,209 +0.1 18.0 61.6 7.8 11.9 0.6 
7 53,621 +0.8 9.8 71.6 4.0 13.9 0.6 

Average 53,177 0.7 

(continued on next page) 
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Sacramento 
District 1990 Percent Percent of population: 

Population deviation White Black Asian Hispanic Other 

1 44,941 -2.7 56.6 13.2 7.7 21.1 1.4 
2 46,544 +0.8 54.4 18.5 9.8 15.7 1.7 
3 45,687 -1.0 79.6 4.5 4.3 10.2 1.1 
4 45,507 -1.4 53.5 8.8 26.6 10.7 0.7 
5 46,159 0.0 43.2 16.0 14.2 25.2 1.4 
6 45,601 -1.2 57.0 9.8 15.9 16.0 1.3 
7 48,708 +5.5 51.2 14.4 22.5 11.3 0.7 
8 46,218 +0.1 31.8 32.8 14.1 20.1 1.1 

Average 46,171 1.6 

Santa Ana 
District 1990 Percent Percent of population: 

Population deviation White Black Asian Hispanic Other 

1 48,264 -1.4 16.0 1.6 8.4 73.7 0.3 
2 48,560 -0.8 10.9 1.3 1.9 85.7 0.2 
3 49,330 +0.8 49.6 2.3 12.1 35.4 0.6 
4 48,733 -0.3 6.8 2.3 5.4 85.3 0.3 
5 50,036 +2.2 14.8 3.0 6.8 75.0 0.5 
6 48,819 -0.3 40.4 2.7 20.3 36.2 0.4 

Average 48,957 1.0 

An interesting result of the different processes used to redistrict is 
that Sacramento actually produced a remapping that is less likely to re
sult in fair representation that Oakland and Long Beach, in spite of the 
fact that Sacramento used a grassroots approach whereas Oakland and 
Long Beach used traditional top-down processes. It would seem that ac
tive community participation does not necessarily optimize equal repre
sentation. However, full community participation does mitigate conflict 
after the fact. 

In the selected cities, the criteria of compactness and contiguity have 
been applied less rigorously than in the past. Although all the districts 
have contiguous boundaries, some districts appear to be contiguous 
only by virtue of a narrow band. This is a direct reflection of the trend 
away from compactness. Not all cities provided clear copies of their 
prior district boundaries, but a cursory examination of those available 
confirms a shift away from compactness in an attempt to meet the crite
rion of equal representation for minorities. As an example, compact in-
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Table 3. Minority Districts (A=Asian, B=Biack and H=Hispanic) 

City 

Fresno 

Minority

Majority 

(55-70%) 

Long Beach District 1 : H 

Oakland 

Sacramento 

Santa Ana 

District 3: 8 
District 6: 8 

Packed Blocking 

Quarter 

(25-40%) (over 70%) 

District 1 : H 
District 4: H 

District 6: 8, A, H 
District 7: A, H 
District 9: H 

District 1: 8 District 7: 8 
District 2: 8, A 
District 5: 8, H 

District 4: A 
District 5: H 
District 8: 8 

District 3: H 
District 6: H 

District 1: H 
District 2: H 
District 4: H 
District 5: H 

Diluted 

(40-55%) 

District 3: H 
District 5: H 

dices were generated for Sacramento's 1980 and 1990 districts (Table 4). 
Overall the compactness of districts diminished by nine percent, with 
the highest degree of change occurring within minority districts. 

The effectiveness to which the case studies maintained communities 
of interest proves more difficult to quantify. All of the cities recognize 
that communities of interest are often a source of conflict when redis
tricting and rely on the local knowledge of those involved to minimize 
the conflict by keeping as many communities as possible intact. One 
could surmise that redistricting which meets this criterion minimizes fu
ture conflict but it is inevitable that not all communities of interest can 
be preserved while meeting other redistricting criteria. 

Political boundary integrity has been sacrificed in some cases to meet 
the requirements of equal population and equal representation. Where 
possible, political boundaries have been maintained, since most officials 
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Table 4. Compact Index for Sacramento Districts 

District 

1 
2 
3 
4 
5 
6 
7 
8 

Average 

1980 

.65 

.65 

.67 

.54 

.77 

.78 
.55 
.75 
.67 

1990 

.65 

.62 

.56 

. 49 

. 65 
.79 
.42 
.45 

. 58 
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realize that old political districts serve many purposes and form commu
nities of interest. A general assessment is that the greatest departures are 
the results of attempts to create minority districts. An example is 
Sacramento's 1990 District 8 which was District 7 in 1980. This district 
was designed to remedy the split in the Black community that resulted 
from the 1980 redistricting. 

Conclusion 

Several criteria must be considered in redistricting: equal population, 
equal representation, compactness and contiguity, communities of inter
est, and political boundary integrity. Creating minority districts has be
come more important in recent redistricting, leading to increasing 
emphasis on equal representation at the expense of all other criteria ex
cept the constitutionally mandated criterion of equal population. Equal 
representation, while also constitutionally mandated, is not well defined 
nor is there any consistently applied measurement. .The ambiguity of 
equal representation is compounded by inherent conflicts among the 
different criteria, as seen, for example, in the recent Supreme Court's re
sponse to the extreme movement away from the compactness and conti
guity criterion to serve the equal representation needs of minority 
communities. 

Conflicts between the criteria are only going to be exacerbated if 
equal representation is not clearly and unambiguously defined. 
Proportional representation bears further attention as an easily assessed 
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measurement for fair representation. And grassroots involvement will 
continue to have unsatisfactory results until such time as the concept of 
equal representation is more firmly conceptualized and measurable. 
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