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A\BSTRACT . ‘ ;
- - Citizen part1c1patlon may be defined as con51st1ng of
;roluntary activities undertaken by persons in their roles as ordinary
.1tlzens, or'amateurs, to influence public decisions or the actions
. > public officials. Citizen participation is the latest mechanism of
. 1 demoCratic people for dealing with "big government" and making it
A accountables Anoﬁher reason for citizen part1c1patlon has to do with
* the lovering of public confidence in American institutions. One of
:he major reasons for' having citizen participation is overwhelmingly
jositive, and that is the numerous ‘examples of efficient,. creative
>itizen-action' solutions to apparently imnsolvable problems. The vast
na]orlty of. research and commentary on ‘citizen part1c1patlon is urban
in orientation. even though large—scale citizen involvement in the
administrative process in the United States originated in programs of.
" - - the U.S< Department of Agriculture through its concerm with rural R
ireas. This ‘overview of citizen part1c1patlon was prepared as ' a :
synthesis of research materials for use,in education. programs or as a
guide for discussions of citizen partlczpatlon. although focused
specifically\upon citizen part1c1pat10n in rural development, the
sesults have general application. Among topics covered are the .
ieqzslon-maklng process with citizen part1c19atlon in administration,

sbjectives an accompl hments of citizen participation, and- :
juidelines and 1 ntation for effective citizen participationm
Jrograms. (BR). ' ) .
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This overview of citizen particgpatlon in rural development is one of the

4 - : S
; O A

o products of a functional Tnetwork on the'Same topic sponsored-by the Soqthern R
Rural Development Center at M1ss1ss1pp1 tate Unlversrty. The functiomdlg: L.
network reviewed a*large volume of res arch materlal on the subJect of citi- - .

zen part1c1pat10n, this Teview resulting in the: preparatzon of ‘two Blhrio- .
' graph;es edited by Donald. E.Woth and7ziiliam S. Bonner and entltled Citi- - Do

. zen Participation in Rutal Development° A szllography (Southern Rural- =~ .
Development Center, 197_) and Citizen Participation in Rural® DeVblqpment- _ R BN
<A SelecteﬁVBlbllography (Southern Rural. Development Center, 1978) At e e

- iy - \ .
‘" -This overvlew of c1tlzen partlclvatlon was prgpared as a syn#heszs of

."A‘-

oo . research materials for use ‘in edpcational Prpgrams or- as_a guide ‘for dis~ -~ ..°
A ' cussrons of citizen partlclpatldn. Althou b the, network focused‘speC1f1ca11y
) . - upon, citizen part1C1patlon in rural development,‘the results ‘have general N
T applicatéon. In fact, as both/blbL1ograph1ES crtednabove 1ﬁdicate, the vast 7"~

. majority of research and’ Cbmmentary on- cltlzen.partlczpatlon is g%ban in 4
its orientation, ' This™is true even though large<scale citizem fnvoIvEment v

* . in the administrative process in the 'United States originated in programs 5
' of the’ Un1ted States Department of Agrlculture th:ough 1ts concern: w1t o LAY
rural areas. ; £ - fel 2 “ .

- e,

- . - / oy pe T / . . :‘..

Cztlzen part1c1pat10n 1S/%reated ptimarlly from the ‘perspective of part1c1-
pation in-the admlnlstratlve process, Thus, rE will belof interest prjmarily
~“to the gpvernmental bureaucrats who. have responslblblty for 1mplement1ng : .
. citizen eartlclpatlo’n programs, and to citizens involVed in or- overtly affected
T ;7 such programs. This publlcatlon does mot discuss polltlcal ‘D2 “icipation
nd- partrclpatlon 1n prlvate organlzatlons. - ' - : ——
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 CITIZEN PARTICIPATION IN RURAL DEVELOPMENT: . -
. . CONCEPTS, PRINCIPLES, AND RESOURCE MATERIALS .
IS > S . o

T
- i s e "

Donald E Voth and W1111am S. Bonner*

Why Citizen Participation?
4

. - -

Why have C1t12en partlclpat10n7; This may seem like a pointless question.
The United States has‘a democratie form of government, which means by o
deflnltlon-—at least to some--that citizen participation in decision-making
is de31rable and required,. In actuality, however, the question is one that
has been debated since the founding of the -American Republic. Democracy
does mot insure that the ardinary citizen is involved in decision-making.
.In fact, many contemfarary polltlcal scientists believe the political system
operates best when the masses -are only moderately involved and leave decision-
maklng to- the better 1nformed elites. - Furthermore, mass involvement in
dec151on-mak1ng was apparently not a very h1gh priority of the founders of
the American Republic, who+depended -upon separatlon of the various branches- .,
e government tather than control by .the mass electorate to restra1n govern~-
mental .power, and.who limited the franchise with. property-holding and tax- -
, paying qualificafions. Fimally;g administrative theorists have long shown '
concern about the way in.which citizen involvement can politicize public.
administration and make it both ‘unfair and ineffective.. Indeed, one of the
major elements of the/Rrogresslve Movement of the 1930' s was a desire to get
popularism out of lokal government and turn itjover to businessmen and- profes-'
sionals who could govern in .a rational and politically dlslnterested fashion.
Politically d1s1ntere‘H§d administration cannot be achieved by ' max1mum '
feaslble part1c1patlon of citizens in the adm1n1strat1ve process. .
‘ .
Thus it is clear that the question is not merely rhetorlcal. Public admin-
1stratron involves a trade-off between such thlngs as a need for expertise,
a commltment to ‘the ‘broad public 1nterest, and citizen 1nvolvement in
dec151on-makxggt' How, then; does -one’ Justlfy an’ emphasis upon citizen part1-.
cipation?_ / . ST & ,
v v oL
- First, with a look at h1story. Although the mechanism of mass citizen
1nvolvement'was not as important to the’ founders as” to us, the objectives of
‘this 1nvofvement--assur1ng governmental accountablllty to citizens and govern-,
mental requpslveness to citizen needs and preferences--were paramount values

-

. A
v . - . o - : ] - .,

Donald E+.. Voth is Assoc1ate Professor of Rural Soc1ology. Wllllam e
Se. Bonner~1s Professor of Sociology and Chairman of the Division of Com-
munity. Affalrs. Both-are at the Un1vers1ty~of Arkansas and currently -
serving as, Center Associates for the Southern Rural Development Center. -
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to them as well. Pérhaps the differences in method result from;the\aremendous

. . . ° ) . - - - v
"social, economic, and technical changes which have occured since then. For - .

example, mass education and mass communication were impossibilities in the eight-"
eenth and nineteenth centuries. In any case, political scientists see a conti-_
nuing expansion ‘of the mechanisms of popular control over government, and c1t1- o

~ 'zen participation is one of the latest chapters in this development 1/ This

expansion ofy popular control through citizen participation has not occurred in

a vacuum., Rather, it has been primarily a reaction or am adaptation to the
expanding roles of government and of governmental bureaucracy in American llfe.Z/
In fact, the form of citizen participation which receives mést attention today,
and which is the focus of this ‘6verview, is administrative participation, or that

" in which citizens deal directly with the bureaucracy in the delivery of services

and the implementation of laws, and with the decision-makers in determining” pro-
jects, prlorltles or policy. This particular form of citizen participation was
created in the 1930's to try to eliminate some of the more negative features of
the large federal bureaucracles established to deal with the dlslocatlon of the

Great DepreSS1on.

Thus citizen part1c1patlon is the latest mechanism of a democractic people
for dealing with ''big government" and for making it accountable. 3/ Big-
-'government, as well as '"'big business" and even "big church,' seems to be an
unav01dable feature of modern, technological society. Citizen partic ation
is one way to make these bureaucracies, which we apparently cannot eliginate,

. more responsible to the public.

°
Another reason for citizen participation has to do with the lowerlng of publlc

' confidence in American institutions. Confidence in public institutions, in-

in reactlon to excessive governmental authorlty (Frledrlch, 1950).

cluding governmental institutions, has declined so much that many observers

" have. become genuinely alarmed. Obv1ously, this is due in part to historical

events such as Watergate in the«@arly 1970's. However, a more subtle-dis-
illusion seems to be involved, the reasons for which are not well uriderstood.
Many feel that only the increasing 1nvolvement of citizens with gdvernment o
officials and decision-makers can reverse thig* decline in trust .and '
confidence. Whether citizen participation can restore- confidence ‘in -

. - ——
-, T -
: -

1/ These paragraphs depend heav1ly upon Rosenbaum (1976 :5- 19)

2/ The famous constltutlonal scholar Carl Fr1edr1ch has’ polnted out that
popular control of government historically did not precede the development
of governmental authority, as we might like to imagine, but that it followed

-
- v

3/ James Crerghton p01nts out that the contemporary empha51s upon admin- .
istrative citizen participation arises out-of a demand for a new.kind of
accountability--"issue aecountability.'" People are no longer satisfied in

- general accountability at election time--they are demandlng accountablllty

on each issue (Crelghton, 19772 44) A

o

7\
*



\"{(Scov:.lle and Noad, 1973).

- \
government or not--some research ev1dence\§ays it cannot--c1tlzens themselves
are demanding an increasing role in decision-making as they become less confi-
. dent that professionals and specialists in government really know what they

are doing. = ' ’ o

e

. . A third reason for oitlzen'oErt1C1patlon is that ‘people are- beglnnlng to feel

"their solutions may be at least as good-as, or better than, those formulated
in Washington, the state capitols, or even in city hall or ‘the county court-
house, Of course, citizens may be wrong--but that does not reduce the signi-
"ficance of the trend. In part this trend results from belief on the part of
citizens that governmental bureaucracies have developed close relationships

with.powerful special interests, and that the.ordinary citizen has been left

to fend for himself. 4/
J

But these are, as it were, negative reasons for citizen participation--govern-
ment has become too blg, other inst¥tutions are too big and held in low esteem,
and "special 1nterests get the ear ®f "government more-effectively than citizens:
do. One 9£ the majoryreasons for having citizen part1c1patlon is overwhelmingly .
p051t1ve, and that is -the'numerous éxamples of efficient, creative citizen-action

solutions to apparently insolvable ‘problems. These range from simple projects

like community beautificationé to complex accomplishments like neighborhood revi~

talization. One’ example is cited by Barry L. Schuttler of Communlty Development
and Communlty ReSources in Rockville, Maryland. ¢ oL

A predominantly black inner city area with over 300,000 ol
people faced ‘the loss of their aging'high .school. Unknown '
to city hall, it was the key ;nstltutlon for- salvaging the

area of the city. A $10, OG@ Federal grant for communi ty
involvement Jplanning attracted $27,000 in local and state *
matching funds, and in three months, a process was completed
that elght years later is Stlll a model of”achlevement.

At the conclusion of two weeks of charrette 5/ plannlng,v o -
$4.2 million of new fundlng was attracted to the innovative )
“ yses proposed for a $10.5 million new high school. In.eight

“ . e

, - Co% toe ,
4/ Intereets should, pe*haps, not be referred to as "special', However,
‘the citizen's assessment is largely accurate. Scoville and Noad, in
research in Verinont, 'showed that, although government officials and 1nterest
grouprepresentatlvescommunlcated frequently'and effectively with- each other,

! neither group communlcated either frequently or effectively with citizens

i . ‘ >
~' . R . '

- ~ - . o

-

)

. - '.\-
-5/ '"Charrette" is a problem-solv1ng process which brings together the
- various 1nterested parties to develop full-scale plans. through‘anten51ve
1nteractlon‘meet1ngs Wthh can last as long as several weeks.
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years -the 1eaders that emerged from th1s experience B
have funded a.-200-member community development corporation .
.and’ parlayed $4 million into over $40 millien (Schuttler,_ :

1957, -p. 13).

~»

Schuttler stresses the p01nt that usually citizens conceive new possibilities
more easily than do’ rigidly trained officials and profeSS1ona1s, and that
advantage is one of the most compelling arguments fox-citizen participation.
Its possibilities recommend it, but no one should deny that it can result

in ridiculous failures, like the one in a midwestern- state where the citizen
participation process brought forth & recommendation to locate park faci-
lities at the geographic mid-point of all of the participants' preferencesL
One feature of modern American economic and political institutions has been
their ability to harness and chamnel the energy, Tresources, and talents of
hdividuals and groups toward the common good--almost without the individuals
willing it to be so. It is the desire to. exploit this ability, through a
.partnership of citizens and government, and including other institutions as
well, that motivates the contemporary emphasis upon~C1tizen,partic1pation.

It has this potential. However, the common good that results from citizen
participation may not always be that which agency officials and professionals ~
perceive it to be, and thus they may feel that the process does not, york.
Furthermore, a case can be made for turning more, rather than, fewer, déci- .
sions over to specialists and bureaucrats, as is.suggested above. Finally,

' there is a 'very real”danger that the public interest could suffer--for

K4

. r

2

example, in a significant denial of minority r1ghts--w1th excessive emphasis
upon mass part1CLpation. , , :

Because'of this it is important that the role, the potential as. well as the
limftations, of C1tizen participation be better understood by thoie respon- |

sible for 1ts implementation. That is the obJective of this public ation.

' What is Citizen ?articipation? _ y

- - ) -\

o

Citizen participation means many different things to different people. These
differences result largely from the various perspectives taken, Citizen parti-

" cipation can be.envisioned as certain pubvic or political activities: voting,

running for election, makiing dénations to campaigns, lobbying, etc.. <Titizen
part1C1pation can be defined in terms of the objectives of participants: for |,
example, gaining control over a program, or getting a program legitimized by/’ 3
influential community figures. Citizen part1c1pation can be defined’ interms
:0of the formal structures within which'}t océurs: for example, ‘serving on an
advisory committee to the Community-Development Block- Grant Program. Citizen
participation can even be defingd in. terms of certain highly regarded values-
held by those-defining it: for example, coopt;ng‘éhe-public on the one hand
sharing power ‘on the. other¥ Co - ‘ 1 _ %

RN i ' s L
As a first approximation, the term may.be def1ned as follows: "Citizen parti-
cipation comnsists’ of woluntary activities undertaken by persors in their roles
as.ordinary citizens, or_amateurs, to influence public dec1s1ons or the acttons .
of public officials.” This definition distinguishes c1t12en part1c1pation

. Y \ T . B
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from “social participation,"” the latter not necessarily being concérned -
with influencing public decisions.

1 > .

Citizen participation, according to, this definition, connotes active
involvement, or some behavioer in _which the citizen engages. The action

<7 Tthatthe citizen taKes is iIntended to convey his or .heT views to those
- "in charge'. This simplifying of motive-and focus upon. overt behavior. _
‘may obscure some important issues, such as the significance of '"vicarious

’ . ‘participation' and the perceptions that participants have of their behaviors.

Ca N

But it is its simplicity which makes it useful. . \

. At least in the ektreme cases one can distinguish between political and : -
administrative decisions. One can also distinguish between paxticipation
that is primarily political and that which is administrative, o} impinges
upon the administrative process. This-distinction is discussed\furfher

in the next section. . For the. moment it is necessary only to point out that
the focus is upon administrative and not upondpolitical participation. 6/
Thus the primary concern is with citizen participation in the administrative
process exclusive of normpl political participation, though each may affect

the other. . ‘f_ : ~ ' " .

~  Citizen participation in the administrative process may involve, at thé one
extreme, highly organized programs in which the administrative. ency takes
~ the initilative in reaching out to the citizens and involving the In
situations like this, exemplified in the' early years by the Cooperative
Extension Service's organization of the "Farm Bureaus," and -in the, 1960’ S -
by OEO and Model Cities, and presently by the U.S. Forest Service, .an agency
may spend large amounts of resources on‘the citizen participation process. -~
At the other extreme citizen participation may involve #little more “than a
formal policy of opening the administrative process to citizen scrutiny at _
certain points, as in the case of holding>certain réquired public hearings. .
An agency may have considerable fleXibility in its approach to citizen -parti-
- ciptation, utilizing one or the other extreme, or operating somewhere between
-~ the two. On the other hand, the agency may elect gr be required to use a
specific approach. State highway departments, for 'instance; usually must
- accept citizen unput at certain 1 key points in the planning process but have
. ) little or no obligation to mobilize citizens to bring them into the processe.

’ . Another important distinction ‘between citizen participation types involves
- _ the obJectives of the citizen participation effort. In some situations

" . these objectives are clear and relatively simple, in others they are very
complex or-even ambiguous. An example of a relatively clear and simple

. ~ : -

D . .
. - v

: . 6/ The line between politics and administration is, admittedly, hard to
find, with the result.that one of the most: controversial aspects of
: contemporary citizen participation practice is the classification of
issues--what issues are political and what'issues are purely technical,
or aﬂministrative7 itizen participation tends to define issues as political
which might otherwise be regarded as technical, at least by, administrators.

3 . » N sme s e
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2 . ' . ’1 -
objective WOl\lld be a decision about tgae use af a‘particular part' of a
National Forest. An example of complex and ambiguous objective,s/would~'be

the involvement of citizens in the Community Resouxce Development Progqam
‘of the Cooperative Extension Service. In cases of the latter type it 'is

mfrequentlynfeltm;hatmcitizenmparticipation~13mon1§"part“of”a“more‘comp1ex“““—_“‘
social development--which may be stimulated by participation. Hence it may
be difficult to identify objectives clearly at the outset because mary of

the objectives of the participation will emerge from the process itsglf ras \
-the program evolves. . ~ ' s *
The typology of citizen participation which results from these two dimensions
is illustrated in Figure 1, with agencies placed intoc the respective cells of
the table. As can be seen, Community Resource Development is difficult to

. locate on the dimension of agency initiative--in some cases there is consider-
able initiative; in others CRD is viewed primarily as a service delivery °
effort, eved though the service may be education, and citizen particig9ti§n
:is not emphasized. . ;

1

T 3

PR

: Figuré 1+ T
Types of Administntivoy ﬁprticipatic’m
Nature of ) Agency Initiative in Mobilizing
Citizen ‘ ‘Citizen Participation | ~
Participation ° - - — .
Objoctivlos v _ High I Low N
7 | Simple -  U. S. Forest Servic “C —Highway Departments
A A . - " Planning and -
| complex or . Model Citias Development Districts |’ .
Ambiguous
1° v Community
Resource ?ovolopmom
— . . . n . - . : - '

.

o s

 As iq}icated previously, the citizen participation this publication is
concerned with is that withIz the administrative processs Participation -
incMudes those actiVvities engagec in by citizens that are intemded to - .
influence decision-making within agencies or programs. In this context

* citizens are persons who are not associated with thé respective agencies

"+ or programs as employees or officials--they are essentially amateurs. The
agency responsible for managing the citizen participativn activity has the
responsibility to permit an open process in decision-making. >
. . . 5] ./’/J’

-




.._.._._._.....,._._...‘_......-m_do not manipulate citizen. 1nvolvement GXCIUSIVQIY to achieve” their OWD. T

Y
“Such an open process may result in decisions thauﬁvave not orlginally
~ been desired or recommended by the agcncy.j,a/

R 3

Citizen participation in the administrative process must operate to insure
that the bureaucracy, organized interést groups, and private enterprlses

goals; otherwise democracy is subverted. . . k{*
»

The Role of,CiEizeh Participation_in American Polify

-
- P— -

-

A number of different gr upkrof.actors‘neéd to be identified in discussing .-
public decision-making‘s%ructures in America. These include citizens,: :
organized interest groups ( 'special .interxests'), and government policy makers.
The latter could, perhaps, be furthex divided into polltlcal and admlnlstratlve

off1C1als. : _ Lo

¢ '

A number of* dlfferent prOCesses can also be-identified lp decision-making,
_ These include the collection, summarizationm, and expression of citizen™
N interests (interest aggregation and artlculatlon) ‘}eglslatlon, or the actual-
v formation and determination of policy (deC1slon-mak1ng), and administration
»  of policy (implementation and enforcement) - s
’ [ ’l. \-‘» _ . . . . .

I3

The Decision-Making Process: A.First Aggroxi&ation -

This basic decision-making procesS can be illustrated, at least as g first
approximation, by the schematic diagram in Figure 2. The representation is

&
. N ' ) .
. ~ Rgure 2 — 7, ;o , v
. . _ . . o :
¢ . ~ The Basic Decision-Making Process o é .
] . .
. . : . -
N " Decision . : ¢ ) .
- Making ‘ : o - ;
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a klnd of pyramid, with’ the c1t12enry as the base, with the 1nterest
.. aggregation and articulation mechanisms as the left leg in which authorlty
flows upward, with a decision+making point at- the-~top, and mechanlsms for.
implementation and enforcement as-the right . leg with policy and its conse-
quences. flowing downward to the cltizenry., Each of these parts of the”
process. 1s d1scussed brlefly._. - . .- .

- . . ; . D N -l e . e M e
- '

Interest Aggregatlon and - Artlculatlon.-- Most of_these act1v1t1es normally
~referred to as "politics' --voting, runnlng in electlons; lobbying, party
.activities,.direct communications w1thNIepresentat1ves, etc.--fafl into the+
category of collecting-or aggregatang éztlzen inteétests and communlcatlng .
- or articulating them ultimately dn & dec;g;gn-maklng arena. Not all CltlZEnS
part1c1pate in public decisiofi~making e ally, énd not all want to partlcmpate
directly in decision-making except locaETy 1n.the smallest communities.
Consequently, interest aggregatlon and artlculatlon involves warious mechanisms

° “of wicarious participation or representatlon, ‘in Wthh one person speaks £br
-a large group of people. A i _ X

’ -
’ '. ® .
- -~ :_,

Generally interest aggregatlon and art1cu1at10n seeks to determine and express’
" the public will or preference on any- partlcular issue. . Public preferences may
" be ‘thought of “in several ways. There i§ the statlstlcal preférence on an. issue
as determined by a scientific sampling of. the. population. - Some of thHe respon-'
dents feel strongly about their opinions, others do.not, but all are counted
equally. -Public preferences can ‘also, be examined.in terms of the existing
lines of communlcatxon, the existing organizational structure, and the existing
power relationships in the. community. Only through ‘these patterns of relation~
ships are public preferences actually’ expressed in.public decisions, and these
decisions frequently are not the same as the majority preferences of the
public. Representatives and leaders are simply more .responsive to organized -

. interests and to positions and views that are presented-to- them in a hlghly
organized and articulate fashion. -This is the.reason for the success of these
. groups in the decision-making realm. . ~ L o : :

1]

.

Thus, organlzed 1nterest groups and persons who perform leadershlp roles,
either formally or’ informally,®play a very. s1gn1f1cant part in the .process of"
interest aggregation_ and articulation. It is & .feature of the American system
of government that these interest groups and leaders ‘operate almost entirely
'in the private sector--they are not organs of govermment. This is one aspect
of the concept of "pluralism' when we  speak of ours as-a pluralistic system,
' a number of separate, autonomous groups with.distinct purposes functioning -
~.within a sihgle culture.. Private organized interest groups play an inter-. ,
. ‘mediate role between the individual citizen and government, ‘representing their
" .comstituency with power and resources far above what. the 1nd1v1dual citizen

~e 5

. could ever brlng to bear. S e - . .

The other persons‘who play key roles in’ 1nterest aggregatlon and - artlculatzon,

'qu‘= ‘of course, are formally elected representatives., Although thére are several

different theories of representation, all involve the presumption that in some
‘semse. representatives express public preferences or at least the PUbllc good -
in’ the decision-making process. Serious questions do arise, however, about

E Wh&t mechanlsms for the‘ electlon of representatlves are most effectlve ﬂ' %

P e B
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in keeplng representatlves accOuntagge to the pubi

< ' —_— o
-

- " Whether this comblnatlon of organlzed prlvate 1nterest groups, polltl 1
’ parties, and elected’ representatlves functions "democratlcally. is conti-
-nually debated. Researsh performed in ‘Vermont-on the communication between'
citizeys, represenﬂatlv s of interest groups; and public officials epncluded
that,. zlthpugh commiitniceltigh betiveen the latter two groups was. frequent and
K 'satisfactory, communicatIem between tifizens and both-interest groups, 4nd N
“ 7 officials was rare and ugsatisfdactory. This wag. attrlbuted to the citizens' -
TR ‘inability to “understand the ceﬁplex nature of many decisions made by the ~
b T public agencies in cOntemporary soc;ety.?/ Others have. ;argned that there -
g are’ systematlc b1asesm;n th1§'method ok aggregatlng and ‘articulating ‘public N
-, preferences, in that:ﬁhe preferences -of the Rgor and uneducated are much LA
less. llkely to be. expressed Indeed, surve€y eyidence shows consistently that
dlsadvantaged persons” participate 1ess in decision-making-processes and pre--
. sumably express their views less frequently and completely than’ do other
. % 7 . elements of SOClety, and that these class’ dlfferences are greater in the
~ % . . United States than in many other coﬁgzsles. ‘Others have argued that the public
. ¥ "interest ‘is-served best when the preferences of the general publlc are not
ey d1rectly represented in decision-making, that, indeed, the general public
S tends toward -decidedly anti-democratic v1ews, and‘thai what is .needed is an
", enllghtened ellte leadershlp. N g

- o - . . ;o -
N .. .
’, .

,Dec151on_Maklng.--DeC151on-mak1ng usually occurs, or at leagt is formally

. "+« affirmed, in some kind of legislative body~-such as a city council or a o

'_'state legislature. It .is.really a continuation of the process of interest .
"aggregation. and artlculatlon, but it is aconstrained by certain rules of pro-
cedure which- spec1fy meeting times and places, voting rules, agendas, etc.,
which have the effect of making the decisions formal and. publlc. The decisioms

%whlch are made result in public.laws.

N -

It is-useful to dlStngUlSh among three types of decisioms, or three types of -
laws that result from the process of govermnment. The first type is comstitu-
" tiomal law, the essence of which is to.establish the rules whereby government
»  itself operates--the rules whereby decisions are made. This- includes defining
' the relationship which is . 'to prevail between citizens and government, €egey
forms of represengation. The second type of law is statutory. Statutory laws
‘are the normal products of legislative bodies and are what we normally- think of
- when we think .of governmental decision-making. The th1rd type is admlnlstrgtlve

law. ThlS 1s the product of the bureaucracy, whlch is discussed below.. 7 .
%
= , WS
Implementatlon and Enforcement.--Thls is the f1na1 element in the d86131on--" N
T making scheme. Implementation and eriforcement are the tasks of the bureaucracY-
.~ According to trad1t10na1 views, the bureaucracy is a politically neutral
.mechanism which EXIStS solely for the-.purpose‘of implementing the policy givem

'to it in the form of leglslatlon. Consistent with this, the declslons made
- - - . - < - v

-
3

e - - e = ) . . . S
- - - . . - -

7/ Scoville and Noad: (1973).
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o ' 'Wlth;n the bureaucracy, admlnlstratlve decisions, are regarded as techmical
. >r than political decisions. In faet,'theﬁe\ls constant pressure w1th1n

X3 S bureaucracy to define decisioms’ made there as apolitical, even though
‘. they may have profound political’ co sequences. This is one of the reasoms
for the recent ‘interest; in c1t12en partlclpatlon. Citizens have 1ncrea51ngly
realized that- 1n<ancomplex soc1ety many of, tBe decisions made in the various
s govermmental ‘buréagcracies are highly polltrcal——although they may be presented
as purely teehniGal policy. Thus citizens have begun to demand a voice in these
decisions, in additionm to their constitutional and legislative role, which has
e 'never been questloned h %'. ‘ o . - ’

+ ~ The Role of the Citizen in'this Structure /ﬁ.
. . \ o ’ ¢ ) ..‘z /,.
- ,Cltlzens, and organized 1nterest groups w1sh1ng to achleve spec1f1c changes,

-~ have alw&ys known that they were most effective when they could. impinge upon, v
T . the dec151on—mak1ng process at all phases, rathet than only during those.phases
' which are formally defined -as -'political)" or durlng ‘the interest aggregation

and articulation:phase. Bachrach and Baratz, in a study of poverty policy im' « |
Baltimore, illustrate this position with theif schematic "channel of policy -
choices,’, which is partlalby reproduced in Figure 3. The diagram illustrates
(1) all of the points at which a pollcy change c¢can be blocked or defeated, and,
by implication, (2) the wide range of skills and capabllltles c1t12en groups

- /,r~must have to effectlvely change p011C1es: N g .
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» VQ .« Traditionally, bowever, citizen partlclpatzon has occurred prlmzrlly in the
ST interest aggregation and. articulation process. limited amoynt of citizen

participation was possible in the 1mp1ementatlon and enforcbment prbcess :
through such activities as .involvement in public’ hearlngs, service on c}tiZen
'advisory commlttees, and of course, direct-election:of executive officeks.

T In this“pattern-citizen rights and privileges and the role o£ government*are
} ¢ ‘matters of comstitutional definition. Strong traditions have., otherw1se,

- . resisted extensive involvement of citizens in the administzative prooeSS.’ "It
ST is felt that the administration of programs and tRe delivery. of Services

.. 'should not{be tainted by politics of any kind., 'The same traditions have resis-
° ~ ted extensive lpvolvement'of app01nted governmeRt officials and bureaucrats in
the political side of the process for the obvious reasdn that they have vj sged -

: g 7 Ginterests in spec1f1c programs and policieg. However, because of the in€reasing
5 : ‘ need for technical expertise in the formulationagihpollcy andfthe inevitable
TR polltlcél consequences of normal administration, is.separation has- come’ to
‘-‘j‘ "7 . be regarded by many ag an out-moded myth’ ) L . 5‘ . ’~ el L.
’ 3- ‘.;.'-.\ > . o ,fQ\’ \'4\:‘: ..‘ —ﬁ ' ..' X . - - =0 "5 -n\\

- : o7 3 ' R . _ .
RO T . The Decision-Making Process with Citizem =~ - L -
A _‘ - ‘ Partic;pation in Administration. . .o .

s

In the 1960 s the tendencies to resist citizen paxtici atién in. administration
were very prominently. reversed by leglslatlve requirements for-citizen partl-
cipation in the administrative aspects of a wide range of. Ikderal programs.
The new emphasls upon citizen participation in admlnlstration had its precursors
. in the programs and agencigs of the U S. Department\of Agriculture, whicly had
- - for.many years involved substantial ' 'citizen participation’, through farmer com-
' mittees- of various types and in the Tennessee Valley Autﬁgrig& of the 1930' Sy -
in which a "new" theory of administration called "Democratic Admlnlstration
. was developed.. Democratic Admlnlstratlon was supposed to incorporate a high
~  degree of centrallzatlon-nnecessary for comprehensive &nd longe-range. plamning-=-
and a close partnership<between citizens and government. Whatwas involved in.
.all of these schemes=--USDA farmers\ committees, TW¥4&, and the new programs of
the 1960's--was a significant revision of tbe traditional administrative process
Legislative policy mandates were now very general in nature so that bureaucra-

- cies could take the responslblllty of making their owny’ 5pecif1c administrativé -
rules and procedures. Then the bureaucracies were required to create the1r'.
own mini-governments, complete w1th.the1r‘bwn interest aggregation and arti-.
culatlon processes, sQ that citlzeng could become involved on the administrative
level in influencing’ policya 8/ L - . - :

&
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8/ The Community SerV1ces Administration recently sponsored the preparatlon
%f a document which 1dent1f1§ﬁ all g=deral citizen participation requirements.
. It lists more than 80 differént specific requirements (Economic and Social
Opportunities, ‘Inc., .Citizen Participationa ‘Econcmic and Social Opportunltles
. Inc.,  Santa Clara County, California, 1978. This document is' available from
< the Office of Intér-Agency and External Affalrs, Community Services Admln-

1stration,‘Washrpgton, D.C., 20506, ) -

. l. o ; ‘\ | | : o - ‘_,_'.
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AR . The structure of this revision of the traditional decision-making process
IS, .J'-}s‘illustrated'in Pigure 4. The small pyramid on,the right of Figure 4 is
*oey ‘ . - . . P - o . e » .
q -.:. sthe specidl policy-maKing mechanism;or'mini-government created by the bureau-
Y {~,rcracy-to implement citizen participﬁtion opportunities or requireinents.
. . Figure 4 . - L
Th e N The Decision-Making Process ‘ <
. L ‘ _ ‘ with Administrative Citizen Participation R
ftte L, T . . “ L T . ) . a
P s 0 R . Decision-Making . - wii -
:-- ) .g . . P D - oy )
F SRR R '
e k. . : .
p x
L nadi

Spon§oE§d" . . e
-.Decision-Making . S , R !

. _Loca_ll'de'f.,'Décision

]
- - .
. v .3 .
~ 1Y
\ - Lo * P
( s o s . - .
K a
.- P .
t -
. .

' b » .’ B - ’ o L ) Citizenry - L S L o
: ' CEE o . ) » ) S . T S .
i .. ‘ - - : ) ’
5 R ST : S oo o -
s . This is the type -of*citizen participation that is%the subject of nearly all.
- current discussions of the subject. The agency could be the U.S. Corps of '
‘% . Engineers, the U. S. Forest Service, or the Social Security ‘Administrationm, -
and the citizen patticipatioh meéchanism could bé an advisory.cCommittee, a. .

preference survey, or a planning workshbpffall‘these.éé;es,represént”g?_
nvolvement in the ..

‘o publi

r '
. P . . . . : PR -
R - an applicdtion of bureaucratically sponsored citizen i

- o -admingstrative process, E B s = . . I
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o There are many reasons’ for the adbptloﬁ of this model, but- bas1callyethey Ty
" ) " involve two issues: (1). Governmental declslon-maklng has become highly IR

.centralized, and there is a méed to adapt centralized admlnlstratlon to.. "4

. - \.local co@dltlons, démands, an env1ronments, (2) "Bt is 1mposs1ble,to -%-ia

-separate completely‘polltrgs_and administration, and consequently.there ‘ist.

a need- to.integrate them in 2 manaer that balances citizen 1npu§ with the \

sexpertlse of {the bureaucracy., gp fact,_a very important aspect of the- accept-'

ance of citizen’ partlclpatlon -mechanisms by bureaucrats is thelr recognltlon )
- that many of the detcisions they make ‘are pollt1cal and should,bg\treated as

.
IO R .
A ) 4. o _:.,

.. . = .
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. AS’ 1llustrated in the schematic dlagram in Frgure 4 adminlstratlve CltlZén \
_participation appears as-a poténtially redundarnt,’ tacked on'’ feature.of ‘

L “admipistration. It is, and as siich it is -quite consistent with & strong ‘.
" . . traditiod of separation of powers, or of competing powers, in Amer&cqp publlca
administration, However,,out of this structural anomaly arise’ many of cltizen

part1c1patlon s potentials, as, well as the majority of its mosylserious pzobléms
There is built-in 1nstab111ty at several points .in this structure. *the charag-
tergstics of administrative citizen participation and some of"1ts problems and.

: p ent1als are d1scussed in the follow1ng section.

: ' -such

I

Characteristics.of Administrative C}kizen\Participation- Lt ﬁ5 .
N _;'fr.~ /}

» Admlnlstratlve citizen partxclpatlon revises the dE@dltlonal de01s1on-mak1ng

T " process in several significant ways, and a- number points of 1nstab111ty and

/" .potential confllct result. These have both advantages and’ dlsadvantages for
the dlfferent parties involved. The major character1st1cs involve: (1) am<
biguity of authority, (2) redundancy of functlons, (3) the development of
special relationships between citizens and the bureaucracy, and (4) the

T delegation of constitutional questlons to the bureaucracy.; These are discussed
below- N o , - ‘ IR S
r 9 » . . . ,.‘ . : . 3 N e

) ! : Y N ) ) v L

L .Amblgulty of Authorlty.-- Sponsored c1t12en partlclpatlon results in considerabl-

" ambiguity of authority. The program manager no longer. operates ina clear llne

’ of afithority within the bureaucracy alone; he has his own local citizen's group
- to which he must respond as well Flgure 5 1llustrates thlS character1st1c. — .

-, x'- d

b

. 'Th1s amblgulty, more’than anyth1ng else, has led to volumes ‘of angry rhetor1c
. concernzng such projects as the Poverty: Program and Model Cities, and to . -
-resistance to citizen.involvement by elected officials ahd public adm1n1strators.
’ ~On the one hand, citizen groups and their advocates felt betrayed because they -
. 'did not have ghe power they thought they had. On the other hand, local project,
managexrs found Washlngton making them accountable for decisions over which
they had ‘little control. This unstable ' tug-and-pull" is probably inherent’
in administrative citizen participation until- the process of" cooptatlon becomes
more or less complete with e;ther “the’ c1t12ens and the1r advocates or the °

-3

bureaucracy se121ng domlnance of the program.\' L ) — . .
° Gy . - : : Cod .
Whlle it 1s hard ‘to see how th1s compet1t1veness and’ blurrlng of responslbzlity.

) , 'could be favored by a government OfflClal, the amblgulty,bf authorlty can :
. o frequently be used to advantage by astute c1t12ens and'#ltzzen groups. ‘

1 v
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= Clean&y this feature of administrative citizen participation places extra-’
ordlnary demands upon public officials and probably will require, in -the .
“'long rum, a new type of admlnlstrator--one who feels comfortable in a hlghly T

polltlcal-env1ronment .
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Redundancy of Functlons.——Admlnlstratlve c1t12en part1c1patlon frequently
involves a degree of dupllcaQ%on in legislative functions at.the local. level
as illustrated in Figure 6 he boards of the Communit{ Action Agencies '
shared, in somé respects, respbn51b111t1es with city councils; and the county
officials of USDA agencies are at least potentially in parallel with county
‘> . government. This redundancy is re evident where there is overlap in functions
or vhere the néw agency of admln rative partlclpatlon ‘'serves. general-purpose
ﬁunctlons, as in the case of the CAP agenc1és of OEO. T,

;gThls redundancy may have p031t1ve consequences for citizens, at least to the
extent- that the competition implicit-in alternatlge/mechanlsms leads to-moreX,
_:{ responsive government. This wa<¥ one of the reasons for-using such a structure

: “ - in OEO--it was intended .that the(CAP agency “Would apply pressure to city hall
oo v and the other governmental agenq;es that it paralleled It should(un;he a |

, . - . . - -
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’ e : surprlse, however, if this 1eads to confllct between the two .parallel
It .governméntal structures. H"Iortunately@ it is'mot at "all clear what ~
) 3 determines whethegﬁfegundant governmentai structures lead to more or less
responsiveness. HiTs n, in his excellent book Exit, Voice, and Lovalty
o "{1970), points to 31tuat10ns in which the competition may diminish respony .
B , siveness. In these 31tuatzons, -ghe most quality-conscious constitueqts are
oo "drained off" by an’. alternatlve structure--prfvate schools-are aﬁ excellent:
o o : example- - el - "]"-\ L - i
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- §pec1al Relatlonshlpé Between Cltlzens and the Bureaucracy.-- Administrative
: citizen participation fosters the "development of special relatipnships.
e ; between .the bureaucracy and its various constituencies. ~The bureaucracy has
' considerable latitude in "mobilizing' the citizenry. This includes the:
ab111ty,to identify rzelevant constituencies (e.g., farmers, the poor ) "and Yo
_ . activate otherwise uninvolved and apathetic constituencies. Subtle distinc-" -
* v+ tions can be made between the welghts applled to’ ‘different constituencies in
' decision>making--and all of this because the reiationshlp between the bureau-
cracy and the people is not subject: to the rather :absolute-and arbitrary ‘
categories of the constitution but is’a mattergof'aamlnlgftatlve -discretion.
This_is the genius of the Cooperatlve Exten31oh Servlce-Egperlment Statian

1 : comﬁ?ex of the Land Grant universities and the tradl;lon of /fermer-commlttees
~ '1q1th1n USDA. The agencies can become 1nt1mate1y 1nvolved with farmers and
& - 7 ST e P
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v

. rural people' to solve complex techn1cal and soc1al probIems without
depending upon tﬁé political system for defznlng each of ‘these problems
and each of the audiences. .. .

- e . -
- -

This special® relatlonship that can be developed between cltlzen and_bureau- -
- cracy.is partlcularly important in situations iam which, for one reason or
another, government must ‘play a: leadlng role (e.tg., in national emergencies);
also in planning, whéther it be ‘ecoromic plannlng, planning for<health apd
welfare services, or land use plannlng, or in stlmulatlng or moblllzlng those
who, for one reason.or anpther, have no vbice in the polltlcal process
1nterest'aggregatlon and art1culatlon, such as the poor and the minorities.

13

of coufse.thls special relatlonshlpwéan be used for erther good or bad.

- It can be "a. powerful force in gaining support for a program and in assisting

je

-

‘a bureaucracy to adapt itself to Iocal cirvcumsfances. It can, by.pinpointing
. and 4nvolving relevant constituenciés, mobilize a vast wealth of gnergy and

expertise that would not otherwise be availhble., It can stimulate involvement.
- and reduce apathy. On the other hand; it ‘can. be used for part1san political

purposes by the bureaucracy, fand it can result in gross seizure of public

. power by private interest groups, as has allegedly occurred in the case of

some- Federal regulatory agencies.  _ - : 7 .

A partlcular threat ar1ses‘whe5, as is frequently the case, the citizens
-whose participation is "sponsofed" become organized politically to influence
the :underlying decision-making structure through lobbying and various forms
of campalgnlﬁg. _When this occurs, admlnlstratlue,cltlzen participatron’
results in a short-circuiting of the fgrmal sepzrdtion tweepn politics and =,
admlnlstratlon. Lt was this threat Ehat@most frightened mayors about the * -
communlty organizing efforts of OEO in lArge cities, and resulted iim the formal
separation-of the Cooperatlve Extension Service from th& American Farm Bureau

: Federatlon 1n the 11950"s. e : : S ..

‘ There is. g; irony-in thls observatlon. 1It is precisely when citizen partici:
patlon effdrts are genuinely successful--when citizens become organized to
art1cu1ate their political views- effectively--that administrative support- fozr

them must be cut off for formal reasomns. The 1rony is inherent in its struc~
ture. ' . - .« . _

>
~ -

Delegatlon of Constitutional Questlons to the Bureaucracz_f-It is also ironic
that .the effort to bring bureaucracy under closer control,a scrutiny by
citizens actually results in extending bureaucratic authopity\aver another N
realm of citizen behavidr--that of particlpatzon in declsion-maklng. .This
feature has -led some scholars of both comservative and liberal persua31ons
to be highly critical of the process. When an agency of government, e Bey
- a. state highway department, is given the responslblllty of 1nclud1ng citizen -
participation in its declslon-maklﬂg process, it-is necessarlly ‘also- glven —
“‘the authorlty of deciding who shall be selected for what issues, how. dif-~ =
ferent citizens' .preferences shall .be weighed," etc.. These are h1stor1cally
regarded as basic const1tutzonal controls safely protected from bureaucratic
1ntrus10n.‘ . - . o ; : ‘ o
. ‘ - _ ) ,
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4 .o.'b .: ' - , . .‘;
T Admlnlﬁtratlve citizen partlclpatlon, in effect, bécomes a matter of
: $tatutiody law in the rare instances when citizen participation requlrements
‘ -i ® "are clearly: specified, or a matter oﬁ ‘administrative law when they are not.
.- %y For example, who is a citizen? And %ho has the, right to decidé who. is. a
E citizen when\hizlth planning boards are created? Who is,a citizem?” And who~
) " has the right decide 'who is a citizen when the Cooperak}ive Extens1on =
"Service prepares its county plans-of-work? 1In both 51tuatlon$ bureaucrats
T . have the responsibility of determining citizenship qualifications .for fhelr
' ageficy, and then of develdplng procedures for selection, if notJQelectlng N
‘- th representatlves themdiéves. It is ironic—that-citizen groups-should
have to go to the Federal Register to determinel their realstatus as citizens
.v1s a-vis Federal programs such as the HUD Block Grant Program., . . s

Y

’ - -
‘ : \Vlewed from a dlfferent perspectlve, however, this same featué% is positive.
J . ¢ ==For example, it is w1de1y recognized' that citizens are very umequal in the .
.. ' _influence:they have on the political "system. hMany do not participate at all
: Sponsored citizen participation can be use8 to help bring thése people rnto
- the governmental system. If the" bureaucracy can selectlvely stzmulate 1n-'
;yolvepent and seek out otherwise repressed.views, the restlts may be very . -
valuaBle. People from different ar@as vary' tremendously in the issues that.
concern them and in the degree to which they aré committed to a particular’™ |
cause. The flexibility available.to an agency charged with citizen parti-
cipation allows the agency. to proceed Tationally from identifying the most
1nterested\¥nd most committed publicés to setting goals and priorities in
“ ) consultatloh_w1th those ‘publics, without having-to rry about consultlng

those who are unlnteresged and uncbdmmitted. ,

¢
LY

The net effect of these four characteristics of administrative citizen parti-

: cipation is to grant extraordinary authorlty to the bureaucracy and- to involve
the ‘bureaucracy explicitly in polltlcal activities. As a recognition of the.
fact that bureaucratic decisions frequently are polltical this is simply oz
nec¥ssary. However, the extent of. authorlty given to the bureaucracy strongly {
suggests the need for two safeguards:’ (1) Controls in the form of specific

. legislative guidelines for cltlzeq_partlclpatlon, perhaps to be enforced by
a separate agency of government; (2) The -development of professional codes of
ethics for procedures by administrators and community organzzers who have

o the responsibility for implementing citizen participation requirements fox
the bureaucracy.  Because of t izr tradition of political neutrality,.uni-
versities and umniversity extensfbn‘ ervices are especlally well suited to play

'a’role in keepin tizen partzcré?zlon programs "honest.'' However,- this role"
! will not be easyg\oiplay,,and it 11 require a thorough understanding boﬁh of -
the political system and of the dynamics of participatiom.’ C

Cu : - .
’ - i '

N

ObJectlves and Accompllshments of Citizen Participation
’ et “ X s . @n 1
. Many?“bject ves of citizen partlclpaﬁlon ‘have been 1dent1f1ed and they differ
- .« substantially dependlng upgn whose views are considered. -Followipg are some

. of the most 1mpqrtant' o ﬁ _ oL c.
\ ) )

E
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Sharing Power with Citizens _ o 3

>

This has been one of the most 1mportant and controver51al objectives of
' citizen participation. There is: argumeht both about whether it shkould s
" " be an objective of citizen part1C1pat10n effarts and whether it has been
' achieved. Though recent citizen participation efforts have not resulted
in any radical restrfucturing of poﬁ%r in the United States as some had

- _hoped, they have certainly increased the power of citizens over programs
- in many- localities at, least briefly. @itizen participation can increase
e o C1tizen power. Fur;hermore, thére is considerable. eggdence that this has ?
s fl, 1mproved the/quality of many kinds of programs. - .
.\-?: Toe & o s i “ T o
) -. S , B . -. . A 4 -« . - .
. -Inflwending Citizen Attitudes .. _ o e g
Y " _ - One important objective of citizen participation efforts has been to generate

more positive attitudes toward government, to reduce feelings 6f apathy and’
alienation among those who are poQr and unrepresented, and to educate citi-
zens in public affairs. T¥o goals or targets of influence upon citizen
attitudes are of particular interest: trust in government and feelings of
political ‘effectiveness. . Although considerable research evidence indicates
that feelings of political effectiveness can be improved by citizen parti-
. . cipatiom, trust in government apparently is not necessarily dincreased. This
" is a very complex problem, but it appears that citizens are more influenced
by results, by whether they sget what they want, than by the simple exercise -
-of participation. Of course, this is a quite rational way for citizens to-
Tespond, but it suggests that too much may ‘have been made of the psychological

1mportance of part1C1pation., _ .

v ’

Mobilizing the Resources of.the Citizenr§
T g = T . i «

As suggested in the Introdﬁttion,rthis is one of the most important benefits
of citizen partfcipation. Citizens have special insights and information,
THey frequently can solve problems in more creative ways than can bureaucrats,
and they can prov1de 1mportant hungan and financial Tesources.’ One of the more
‘significant resources is that. of leadership, and there is substantial evidence
‘that the programs of citizen p%rt1C1pation of the last two decades have developec
. many new leaders who would otherw1se never have had the opportunity to use their
.- . , leadership skills. ' It appears, in fact, that the creation of new leadership
is one- o{ the'most promising aspects of citizen g;rt1c1patlon programs,
hampered prlmarily by the timidity of program managers. ..

-

.

-~

v

. - Gaining Credibility for Programsg

. ¢

While it is clear that citizen participation is important in gaining support
for programs, the results depend entirely upon which citizens are involved.
In conflictual situations the involvement of certain segments of the population
- can result in attrajfing opposition. ' In general, however, citizens who have
' been involved in prdgram formulation and planning are more likely to enlist
& % support for such a program'®than those who have not. This is clearly one of
the main reasons publlc admlnlstrators are willing to implement citizen parti—

Cipation._

! . . -
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Reduclng Confllct . o

Some; have argued that c1t12en participation is an‘effectlve way of reduclng
confliét, Others have argued that citizen participation, partlcularly

the 0f0 and Model Cities programs of the nineteen sixties, engendered un-
necessary disputes. at seems to be the case is that citizem participation
has the potential of fdecreasing extreme and destructive conflict by airing
conflictual issues enly and attempting to resolve them one by one rather
than allowing them to cumulate arid- become explosive, but it may increase the

A frequency of low level conflicts. The ambiguity of authority inherent in most

citizen participation structures v1rtua11y guarantees some contention if
citizen participation is genuine and if program managers are consclentlous.
Indeed, if no conflict-is occurring, it li very likely no cltlzen part1c1-
pation is' occurring. ° ¥

.’9
.
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Determining* Citizen Preferences L.

Y
The form of democratlc admlnlstratlon discussed above requires a ‘mechanism
by. which citizen preferences within the context of an.agency or specific’

. dPrograerggp/%e determined directly by the agency or program objective. The .

expresS¥6n of these preferences may take the survey form im ‘which the views

of ‘all citizens'are represented, frequently giving equal consideration to many .
who are poorly 1nformed on the relevant issues; or the preferences may be .
filtered through the pluralistic system of leaders and interest groups, which
can result in an overly narrow and arbitrary representatlon, a situation in
which 'the wheel that squeaks the loudest gets the grease."  The ttue objective
is to develop the most efficient techniques for communication. between citizens
and the agency involmed and to welgh preferences in a manner that represents.
the best 1nformatlon and results in the widest ''public good."

L = ' «
< ¢ X

Guldellnes for Effectlve Citizen Partlclpatlon
. S

: 3 .
There is extenslve 11terature with many detailed flndlngswabout what types of

citizen participation efforts’ have worked and what types have not worked. The
variety of the types and the objectives of citizen participation is so.great,
though, and human behavior is so complex that it is meither possible nor
desirable to conclude that there are unchanging principles of citizen parti-
cipation. What we attempt to do here is to discuss some guidelines that emerge"

from this 11terature:9/ These gu1de11nes must be applied with d1scret10n to ‘7

each concrete s1tuatlon. ‘

- A N

N | :

3 - ) : . ;-

9/ For more detalled treatments of the rgsearch flndlngs, see Yln, et al.
(1973); Marshall: (1971) and Voth (1976) ) - )
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‘Tangible Benefits

L .
- - -

One of the most 1mportant pr1nc1ples, and one frequently overlooked, is ‘that
participants must receive somé tangible benefits from participation or else
they will not part1c1pate very long. Of course, people vary tremendously in
their values and what they feel would benefit them. ' Nevertheless, the person -
responsible for implementing citizen participation programs should always ask

\_—~himself or herself what citiikus will get out of.participating. Unfortunately,

AT

the positive effects of many types of’partlclgatlon, such as' voting, aze

‘public, and cannot edsily be- perceived as individual benefits by each parti-

c1pant.‘ Unden these circumstances the 1nc11nat1on may be actually not to
part1c1pate. oo ; \

Neither have attempts made to bribe °people into participating been impressive™
in their results. A more important tangible benefit that can be given to ,
partioipants is assurance that their voice will be heard--they can and should
be given at least some power, and the power they have should be clea¥ly under-

stood. . ~

Representation - ' ‘ : : .

Citizen partlclpatlon frequently involves some form of. representatlve structure
and many who are not themselves directly involved are quite satisfied if they
feel they are well represented (vicarious participation). The best forms of
representation actually are very difficult to prescribe. However, some gener-
alizations can be made about what has.seemed to work- best:

1. General elections are not necessarily the best way tp select representative:
"Turnouts.are frequently too low to be meaningful. Forums or community
meetings may be better in some instances. However, if a substantial
question of authority is involved, so "that people might be” concerned
about the legallty of the represengatlon, elections should be considered.

-
s

s 2, .However selected, at least a maJorlty of representatlves should be -

- selected by the constltuency and not by the sponsorlng age Ve _ -

3. All.proceedings, including the time ofdgéections, should be well ¢

publicized, Meetings of representativgs should be held at specific
times, well pub11C1zed in advance, with procedures that are well known

and agreed upon. . .

4, Thefimportant element, of representativeness is the existence.of some
'kind of on-going reldtiouship between the constituency and the
representative--the need for accountability. Requiring regular reporting
back -to the constltuency by representatives and some form of effective
competition for serv1ng_as a representatlve dre effective ways to assure -

thls. : ' . ~_
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‘ The SRDC is one of fOur regxonal rural development
 " ’ _ ‘ centers in the natlon It coordinates cooperation
.+ ' * - between the Research (Experiment Station) and . ,
. - Extension {Cooperative Extension Service) staffs at : .
' ' .land-grant institutions in the South to provide tech-
o . nicat consultation, research,. trammg, and evaluatron'
Ac _— services for rural development_ “This publication isone Y
"of severa! published by the Center on wvarious needs,- L
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- o and publications, write to the Director. e oo
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. Other services are available through the Center, v1rtually upon
request. . The SRDC is "ready .to serve in any way it can in the total develoop--
ment of the Southern region, to make the "New South" beqome a "Better South"
as a place to live, work, and play. - : :
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* . Resources . ’ g : S

' 'Resources need to be made aVailable to'particiﬁgting'ci;izens and partici-
- pating citizen organizations. Without this, without control of the resources
* " available to them, they cannot be effectiye, ‘ =

_ é;usionment on the part of participants.

 Planning for Citizen Participatiom’ ~ ' 17y

" nimg must consider both a selection and'a combination of techniques’ for the

- . [
' . h

’

e . . ¢ . . .- . ey

Authority ~ . . ¢ R TP S e
At least some authority musﬁ be givep to.partiéipating citizens, ‘and' the
‘authority they have must be well defined” and well understood. A frequent,

and unfortunate, tactic of agencies is to promise.authority in vague terms . .

in order to stimulate participation. This authority is then“progressively = ..
withdrawn as actual decisions are made. Obviously this can lead to-disil-

¥ , : .. .
. . N . -

'Agency Good Faith

This is paramount, as is evident from thé structural arrangementspunder'ﬁhich

 administrative participation occurs. Administrative participation cedes so .

much- authority to the bureaucracy that no matter what form or type of parti-
cipation is used, it simply cannot work if the agency sees it as no more than

a token requirement, or simply as a means to achieving narrowly'éonceived

-'agéncy goals--such as increased- budgets. To say this in a different way, ar

ingenious bureaucrat can find .a'way to sabotage .or exploit amy citizen -

participation requirement. Researchers repeatedly have found that agency L

good faith is more important*thénﬁﬁhe formal structures used. Unfortunately, .-

there is no way to guarantee it!- . 2 . i
N : o . : o A K v U ¢

Technical Assistance ’ S , N

»

One of the greatest'hinderanCes to citizen participation is the lack of
technical -knowledge on the part of citizens, Ccitizens are ‘easily intimidated

. because of this, and the quality of their input is frequently low for the .-
' same -reason. Thus, in'many_situa;ions'itvwill-be'necessary to provide citizen
" ‘participants with technical assistance -from unbiased sources. : I

e

i - s

*.

e . . N
{ . ?

'As will be, discussed further below, effect}Ve:citiaen;participation Tequire
careful planning. This includes three primary considerations. First, '

"citizen participation efforts must be integrated into the decision-making or

planning process which they are designed to affect. For automomous citizen
groups - this may mean planning citizen participation to correspond. with agency
planning procedures; for agencies it should mean designing planning-procedures

- to facilitate citizen participation.’ Citizen participatiom, like evaluation,
does not work well when it is '"tacked on." Secondly, adequate time must be -

allowed for the citizen: participation process to be effective. ‘Finally, plan-

most effective strategy. Too frequently- citizen participation efforts have

~

. . zzzzx}f
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. \\ - been based upon exclusive use of omne or two favorite tech ques ‘without
= adequate consideration .of how they fit into’ the.entlre,pr cessy -

_— v51id Information”ﬁ'\ o Lo T

e [

F I

S mIt is.. 1mportant that: part1c1pants"and agency,personnel understand“the nature.
of valid information' and the nature of -the decisions belng ‘made” fn the parti-
cipation process. Frequently it-is alleged-that only.' obJectlve .information

- _ is legitimate, or thdt certain. decisions are ‘technical. rather than political.’

R . In general, the use. of citizen- part1c1pation -in :the. adminlstrative process
.implies: (1) that emotional con51deratlon& as- well as. obJective data, are
admissible, and that (2) at least some: questlons previously regarded as
technical or administrative will be tréated as: political These two~1ssues
are, in fact, a very large . BQ?t of the citizen participation game" '

- . .- . . . . . R .
. . - f . . -

[T - Ty
. » o

-Identification of-Publics ) . ,fg-"~ :

-~

It is. 1mportant for both agency personnel and citizen groups who are. _
des1gn1ng citizen part1c1pation efforts .to identify -potential audiences”~

early in the process. This frequently can be done through interv1ews ﬁith
-informed members of- the communlty. One: effective strategy of groups that.

may wish, for whatever reason, to undermine a citizen participation effort, is ..
to stay out of the’ process: until the very end, and then to- make much-of the :
fact that their views were not considered. Simifarly, groups "that have been
excluded inadvertently may demand reconszderation of previously made -decisions
when. they do join. There is-a chance of:avoiding these problems 1f potential
audiences are 1dent1f1ed early and accurately. _ . 5,;; . '

- . L. L
. s s B . L
: . o .

Implementation of Citizen Participation Programs
:‘,_

o

‘The implementation of citizen. part1c1pation efforts 1nvolves a con51deration of
- (1) strategy or design and - (2) citizen partici ‘pation techniques.’ The strategy .
directs the overall plan; the technlques are, the speC1fic actions to be taRen:

1The choice of - both strategy and techniques w111 be d1ctated by the obJectives >
of-.the citizen participation effort. . Are the obJectives straightforward, or
are they complexand ambiguous? Does one wish to have a relatively ‘simplé o

question answered, or is one seeklng to stimulate/a complex SOC181 action T

3 : A

. process that is open ended? e E R : - ) . .
. : o e N v et

Strategy and techniques of cltlzen part1c1pation w111 also. depend very- heav11y

.upon who takes the. 1n1t1at1ve. "Is the 1nit1at1ve taken by the agency? Or is )
it being taken by an autonomous citizen group in- order to exploit opportunities,-
for access to the administratlve process’ IR . N -

LI o -

’

> There are some excellent ‘recent publications that prov1de detailed’ d1scuss1ons
of both citizen participation strategy and techniques. Rather than to try .
"to present specific techniques 1n this publication, which would take too much

N
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N addltlonal space, selected sources On'technlques of citizen part1c1pation
are reviewed below. However, before these sources are discussed, several
generallzatlons can be made about citizen. part1c1patlon strategy.

1 ‘\" L ) . j
. ) . .

- - . .

LT . The Strategf Question--Design of Citizen Participation Proérams S

<

L4 S

© Citizen part1c1pat10n strategy is S1mply a method of ‘designing a program so
that a sequence of 'events leads most efficiently to achievement of the
L objectives. Thus strategy implles the existence of phases or steps in the
L. process, whether it is highly structured or whether it is a.more open "social

.

actlon process. > ) e

-

<

PhaSes.-- Some legislative citizen partzcrpatlon requ1rements spec1fy the steps
or phases through which certain programs must proceed, in these instances at
least some of the strategy is predetermined. Even if it is not, one can
generallze both about,-the broad phases involved in a w<itizen participation pro-
gram and about the directions 1n which the process must proceed. Connor
identifies the five "following phases that occur in parallel in the planning

\ ,. process and in the citizen 1nvolvement process that accompanies it Connor, 197
Planning ‘Process - h y ‘Public Part1cipat10n Process LT
- 1. Start—up ST o A Start-up.
. N 2. Collectlngclnformathn S Collecting. 1nformatron
, - 7 3. Developing alternative solutions Mutual education -~ ..
= i 4, Detailing selected solutions , - . Determine public preferences
5 Decision and follow-up

.. Decision
. The parallel /treatment’ of the planning process and the participation process
- ; _ underlines an important point, and that is that the strategy of participation
‘ should follow closely the sgrategy implicit in the process upon Wthh 1t is
«supposed to have an effect; ‘it shouId not merely be ' tacked on-- LT

~ B .

: ol . ™ . '\ —) - .
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R 2 Ma]orlﬁirectlons to Work Toward -=-One can 1dent1fy four directions toward which
citizen® part1c1patlon programs’must ‘proceed more or less simultaneously-

R

1, -Increaslng awar.ness. on theipart of the publlc- e

. &

2.,'Increas1ng support among the~puhl1c, both for the process ‘and -
its outcomes; - _ ‘ _ _ :

3. . Increasingbthe availabiiity and use of Galid-information;‘i o

.« . :-2
B N 4, NarrOW1ng the optlons to the point where dec1S1ons are made and actlons
o - are carried out. . . ,_ , ) |
'v . . . f , ., . . . . - } : .
o ¥

These d1rect10ns are true for soc1al action or community development efforts
of” agencies such as ut111ty companies and the United Statés Chambér of Commerce
on the one hand,.and. for highly structured citizen partzclpatlon programs on
et the other. They 1mpose constraints upon eachﬁother° ;indeed, they may even &

e s T / S
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seem to be. contrad1ctory in effect. 'That is why strategy is so important,

. For example t-is easzer, in-many-cases, to narrow options and make decisions
‘when publlcraéariness is kept at a minimum or when the data inputs are limited. "
Howéver, this is\obviously nqt desirable in the long view. The distmibution

of support-for both the process and its ‘outcomes is influenced by decisions
.that are made, and some decisions will reduce support as the citizen participati
. program evolves--nevertheless, decisions must be made. Thus the narrowing

“of options_has the potential of reducing support. “Findlly, the addition’ of ‘new”
part1c1pants as awareness of the process increases, or as new data are acquired
always creates the p0551b111ty that previous decisions %ill need to be“tecon= -
stdered and that, in fact, options cannot be narrowed effectlvely in close coT
synchronlzatlon w1th ﬁhe other directionms. RS R

~

Nevertheless the obJectlve of strategy is to apply various citizen partlcxpation
technlques to‘try to move in all four directions 51multaneously, or .at least.
to avoid any serious dislocations on one d1men51on as the result of movement
.on any of" the others. LI : :

: _ ¢ ,
L : Lo . ) . :
.Citizen Participation Techniques '7 . R T SR : .
An am321ng varlety of things' has been employed as technlques of c1t12en partl-'
clpatxon, from marching and singing on one extreme to highly formal procedyres
like Delphi 10/ on the other: A brief publication such as this does not-lend
itself to a detailed treatment of individual techniques, nor:is it necessary,
since several such treatments exist and are readlly available.’ Consequently,
this publication need only present an overview of the materials and resources-
available.  Several different studies are reviewed, seme other resources-are
mentioned, and one compilation of th1rty-four technlques is repr1nted with

perm1851on from Public Management. : : : . .
3 . . - . .‘5.‘ - . LR .

The publlcatlons reV1ewed below each have an extensive list of technlques.

"A complete ‘accounting could include more than one-hundred "different ‘ones,
depending upon how they were cla551f1ed Each of the publlcatlons .treats a
" somewhat different functlonal area (transportation planning, social services
r’plannlng, etc.). Sevéral of ‘them prov1de detailed discussions-of individual

citizen participation. technlques and detailed instructions on how.to carr
’?{\out the various C1t12en part1c1patlon programs, as well as exten51ve blbllO'

-’

-

The Futurlst.-- Alden Lind, a political sc1entlst, in an artlcle, "The Future
of Citizen Involvement,.' in the December 1975 issue of The Futurist, was
-concerned with declining confidence in and increasing alienation from' govern-
‘ment by the citizenry. Lind®reviewed 18 modes for encouraglng citlzens to o

- ) . .o u
- - YL

“1Q/ Delphl is a-systematic- process ;n “which’ 1ncrea51ngly focused questxons
. are submitted to apanel -of ‘experts. Responses from.each phase are-used: _
"to reformulate and refocus questions for the next phase until the 1ssue is’ .
resolved satlsfactorlly.-. e T L e

-



become more actively involved-in political processes:L,Lind further,noted
that there were many dimensions of involvement and offered four as contri- .

buting to better understanding of such’ phenomena as alienation and lack of

g _ _trust: L o : X

18
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‘ Citizen Participation in Social Services Planning;g- The’Research Group,“lnca,:

and costs-

. N
Accessibility or the ability to participate in terms of time

e e e e s e m e e T e e e

Scheduling and coordination.of involvementvactivifies-

— “

'Infdrmation and media properties that assist in effective

payticipation, _ , -

Process embeddedness.that aids in motivating involvement.

‘ e . . . )
- ' , 7 25 : . o e
>‘ - N N ) - N . .
. . . .
. - )

of ‘Atlanta, Georgia prepgred a pq\lication on Techniques for Public Informatiom:
t

Participationi, Review and Commen

August, 1976, for the Department of Health, Education and Welfare.

. -

in Social.ServicesMPlanning, published in

' This publication concerns meeting Title XX regulations which respond to the f
AR Social Security Act requirement thats the Comprehensive Ann al Services
. © . Program should provide.an opportunity for ¢itizens of’the State to gain

"comprehensive and meaningful insight into each state's Service Plarf so that

: ‘Q/"{ they, as an informed citizenry, can.affect the-state decision-making process ."
The Research Group refers to its publication as a manual which identifies-

Lol

e

Suggested participants in the public participation process,

“ . B

fRecommended techniques for informing and 1nvolvin%,c1tizens,

v

_Data collection methods- and,

-

'How to incorporate citizen comments in the’ Plan Document.

- +

Seven techniques were highlightedtas being useful Each of the techniques
"was discussed relative to Title XX components or activities, participantion,

. S ‘collection-of data, bdnefits and drawbacks,

additional information. oL o CL =

° LS.

suggests a ‘highly
administrators-

No.bibliography ‘was provided for

Transportation Planning.--One of the more extenSive discussions of a planmning.

L process and of techniques that may be utilized in administrative citizen
L participation can be found in"a two volume publication, Effective Citizen
~"" ' Participation in Transportation Planning,published in l9737by the Federal

ft'y_'..Highway_Administration -of - the United States Department,of’!ransportation.

- ‘ - T
o : s

l,-..
.

Co .
T ENIY :

-

This publication is a response to a specific statutory §§quirement and related
administrative regulations for .ci izen participation.
structured set of techniques contr lled by the planners

R

Ke



-ig: Description and strategy; . --n—b R '”;,. S _

'."2. .Positive features;

‘which is reproduced beglnning on p. 29. co .

"2;>‘Citizen(partxcipation - ,"",7 "-~;-7.'-;ii;;:t»prg

26

» t

3 -~ '
Volume One presents a concept for c1tizen partlcipation in transportation
planning along with eight case studies. The concept. is’ tallored to meet
legal citizén participation requirembnts--both statutory and administrative.,’

W highly structured part1c1patory planning process is presented, consisting

of 19 planning steps. : SRR -

-

" Volume Two is subritled "A Catalog of Technlques and 1dentif1es thirty-four )
T Tidirect’ participation—techniques- and‘three“indirect‘participatlon‘technlques;““—-

Each of the thirty-four d1rect part1c1pation techniques is discussed as to:
\‘ . r

. W3
-

3.. -Negatiye‘features;i L L ]f‘ 5
Q:Th?oteﬁtial'for;resolving issues;-t i: ;SQ 3 ;'?fi}ﬁ#t}-l ;

5. .Program'utilization;. - - ':“'Jl - H:,'“;f co N
6. Costs involvedsl. ., - :‘_ _ R }'1 L - >

Some of. the technigues have been used experlmentally, SOme are theoretlcal o
and have ‘nét been used prev1ously.; .

A capsule Qf these technlques appears in Judy B. Rosener 'S article "A Cafeteria

of Techniques and Critidques ,” in the December 1975\issue of PubI1c Management,

(S - L o
-

N

. Citizen Involvement in. Land Use.--Nelson. M. Rosenbaum's -Citizen Involvement in

Land Use Governance:- Issues and. Methods, published by the Urban Institute

in late 1976, focuses attention on the structure -and 1mplementat£on of citizen
involvemeht programs. Rosenbaum traces the origins and objectives of citizen
involverdent in the American political scene, noting formal opportunlties for

- such involvement in goVernmental dec1S1on-mak1ng. : g 0

a

A general framework is set forth for the organization of citizen’ 1nvolvement
'F;programs, consistrng of a set of simple sequential components'

- S e
oL L. .

1. Publlcgpreparatlon _' S ;f _ f - -.'.A;ft",-' RO RN

s
ab

Educating the public othhe baS1c qoncepts and processes of
"*dec1s1on-mak1ng.. Sean T _ . PN

=y

- L -

LA

: Prov1d1ng accurate, understandable 1nformation about c!;;Ent policy
issues and notifylng the publio ‘about opportunities t?*g;gtiblpate.}

N . . ¥ - . ¢ . i )
< D S R S

o T e

. T_Worklng with. the members of %f:ECted publics;‘ :;;<"‘ :.: | ~¥ : ,w;' - é}
Determining aggregate support or;each.policyjalternative. BRI S

.} _ o : "."_ ' ' :}22
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~

o

'3.. Governmental Accountablllty " : <

0

“Explalning ratlonale for part1cu1ar policy decisions.

e
J

: ProV1deJopportun1t1es for formal testlng of fairness and
_ responsiveness of dec1S1ons to c1t12en needs.» . s

“The ‘design and 1mpIementatlon ‘of 'citizen” 1nvolvement“programs are also
“discussed and further readlngs are provided ag a practical reference
guide to: the 11terature on citizen 1nvolvemen .

‘
' \

- »

B T - . /
Citizen Participation in Natural Resources Planning.-- Phomas A. Heberlein,

in a paper entitled Principles of Public Involvement (1976), ‘discusses

citizen participation from. the perspective of agencies responsible for public
natural resources (National Park Service, U.S. Forest Service, etc. ). These
agencies have paid particular attention to methods of analyzlng and using

- public’ input received in meetings, in direct malilng, and in surveys. Heberlel
discusses ten forms of public 1nvolvement and -evaluates each in terms of- the "
“functions of communlcatlon, interaction with the publlc, assuring the public,

‘land ritualism,’ Ritualzsm refers to: s;mply meetlng formal requlrements.

- -
. L

Citizen Participation in U.S. Forest Service Decision-Making.-- The U. S.

5. Dlsadvantages . : o

“Forest Service has carried out some of the most highly developed citizen
involvement programs. Two publications discuss these efforts and the citizen
partlczpatlon techniques used: John D. Hendee, et. al., Public Involvement
and the Forest Service: Experience, Effectiveness, and Suggested Direction: A
Report from ghe United States Forest Service Administrative Study of Public
Involvement, | (Washington, D.C.: 1973}, Robert M. Lake (ed.), Forest Service
Inform and Involve Handbook (Draft) (Washlngton, D.C. 1977).,

e

Both_publlcatlons ‘discuss in some detall the acqulsltlon of 1nformat10n from .
~the pyblic and methéds for analyzing this information and utilizing it. The
second volume has a list of 57 citizen participation techn1ques, each of which’

3

is discussed from the follow1ng perspectlves~ AR -

-

v

1. Specific objectives of'the technlque;-

3;' Gostsg . S o o - _ -

k.f"ﬁfjantages;

a

. &

l S
- This publlcatlon, then, provides a-very extensive sketch of the potential of a
wide variety of citizen participation techniques; The publication-also inte-

grates these technlques into the Forest SerV1ce plannlng process, creating an
N . _ .

' overall cltlzen partlclpataon strategy. e Ny = L

¢ . - .
. . - e - o e R

- . . PR . R L P ) '.J - . . " : *
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_ Another rapidly grow1ng resource for technlques of citizen participation
: is private consulting firms. A large number of firms are now involved in
thls area; the two below #re presented as illustrative® only.
L .
+ Synergy.-~This firm,’ which is located,at 21341 Columbus Avenue, Cupertino,
: ~ California, 95014, specializes in teaching citizen invelvement techniques-
N to public off1C1als and others who have responsibility for ;ntgractlng with

the public.. The objectives of the seminars are to teach 'participants how to
design citizen participation programs, how to ‘conduct public meetings which
encourage parg}c1patlon, and how to analyze data from the public for use 1n.\\r
decision-making. The firm also designs citizen participation programs for
..clients. - ' - - :

Connor Development Services Ltd.--~This firm is located at 275 King Street,
Oakville, Ontario, L6J1B&, Ganada. It provides training workshops .for -
public officials and corporation personnel, designs and manages citizen '
participation programs, and provides a wide range of additioqal'services'
related to citizen participation. Desmond Connor, presidént of the firm, is
the author of Citizens Participate, a 64-page Handbook on citizen participation,
and the editor of Comstructive Citizen Partlc;patlon, a perlodlcal devoted :
entlrely to citizen part1c1patlon issues. ' . s

¢
L& LU

Y
1
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'§‘ _ A Cafeteria of Techniques and Critidues *
RN . Judy B. Rosener |

= Graduate School of Administration

- Univeg§¥gy of California, Irvine

2

Jn

Federal and state citizen DYBRLC

cate the form that -participatior.should, take, or how to distinguish between
quantity and quality.. There is" confusidn over how to involve citizens, and
how to measure. the effectiveneéss of ‘that involvement assuming it can be
generated. e . el e : .

»

“

1 Traditionally, citizen participation has performed ‘a review function, a’
" kind of ‘check on' the policy décision of elected officials. Thus, periodic
voting, public hearingé,'?nd'advisory'committees have been considered suf-
" ficient avenues for citizen involvement. But the issues and Federal pro-
grams of the '60's and '70's have producéd changes in who participates,
" how they participate, why they participate, “and when in. the decision process

= 7
. -

they expect to participate.: . _ S .

- !

-

mala for success, and, in fat;, involving citizens in decision making has
" inherent risks, it is possible to design participation strategies which will
- -satisfy the needs of politicians, adminiStrators, and citizens alike.

‘The matrix presented on (pages.Sh to 56) deals primérilf with functions which  _

participation techniques perform for, administrators amd public officials;
however, th& functions that these téchniques perform for citizenms do not

differ significantly. JWiere differences between administrators and citizems

do

For example, afi" urban manager'mai.wiSh_to develop .support for a specific pro-
‘gram, while citizens may wish to generate alternmatives to that prograg. -
Both groups would.akree that developing support and generating.alternatives
* . .-are functions important to them. Theé problem-arises. when techniques are . "
. .chosen with the fuhctional inferests of only one’ group in mind. . ‘
SR ey ay e e el e L A VR I
.fg:%hé{techniques*cﬁosépﬂfd;ﬂincluSiénTihAthé mattix come péimaiil9‘from the.
" study, Effective Citizen Participation in Highway Planni

Io-

occur is-in the usef of the various techniques.
T e A .

£ 1. -

~.

g, .prepared for the

S. Department of Transportation by Arthur D. Little, Inc. The study is

- "7 Ua
: /L/[ a comprehensive compilation, description, and anmalysis of a large number of

participation techniques, and is an invaluable resource for those interested

©oinm

C -

citizen participation. - -

- - . :
. - -

7

. -

Reprinted from the December, 1975 issue of PUBLIC MANAGEMENT by special
permission ¢ 1975, -the International City Management Association. :
Vo R Y XY

As a result, administrators must bggin to Iook_ig;o thé.form,,style,'and‘ ‘ o
-objectives of public participation as well as ‘the conditions under which it
- should take pla¢e. And they must recognize that although there is no for-

“;@gggéges“C6ntinue‘to*proliferate; """""""""" -

yet they remain vague and;amhiéhauSTfff@éy contain few standards which.indi-... :.
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The matrix by no means includes a11 participation techniques, functions, or

‘) ! literature sources. Rather, it is an attempt to encourage viewing partici-
pation in a new context. In order to simplify its use, only the functions
felt by the author to be best performed by a given ‘technique have been checked

in the matrix.

iy A warning must be sounded to those, Who would use-the matrix indlscrlminately.
T T Timing, cost, the “kind and “complexity of ‘issues; the quality and" quantity of

' available resources, community characteristics, the political climate, and

= other factors contribute considerably to the possible success or failure of

-t " . 'any specific technique. Thus, the decision 'to employ any techmique, or combi-
“T 0 7 nation of techniques, must be accoMPanied by an appraisal of the context w1thin
o which the participation will take Place. .

' <
. Description-of Functions : )& R

IdentifyfAttitudes and Oplnlons.--determine community and/or interest
group' feelings and priorities

Identify Impacted Groups -determine whlch groups will be directly or

indirectly affected by policy and planning decisions. o .
- \

- Solicit Impacted Groups.--lnvlte the individuals and groups thought to be
“impacted by the program to participate in the planning process.

Facilitate Participation --make jt easy for individuals and groups to

.

perticipate. o B _ oL

-

Clarify PlanningiProcess -~explain or otherwise inform the public on
planning, ‘policies, projects, orrprocessesc -

" Answer Citizen Questions, --provide thé'0pportun1ty for C1tizen or group
representatives to ask question5. -

Disseminate Informat1on.~—tranSMit rnformation to the- public- includes _
techniques which prov1de access to 1nformatlon. : : -_fu? Y

,3’?;-'r- ‘Generate New Ideas and Altefnatlves.--prov1de the 0pportunity for citizens
' or’ group representatives to sugges§,alternat1ves or new ideas. - o

o ‘fi o Fa°111tate AdVOC&CX-"Provlde aSs:.stance 1n developing and presenting a
particular point of view or alternative. = : : - .

Promote Interaction between_Interest Groupg.-hbring'interest group
representatives together for exchange of views, : , _ N

e Resolve Conflict.-émediate and . resolve 1nterest group differences.

R  Plsp, Program, and Pohcy Review.--provide & °Ppoftunity for policies
- . g_to be revzewed _ A S ' '

'&%'

o Change Attitudes toward Government.--make individuéls or groups view’
T government dlfferently. o ‘ . - ] ‘ :

Q ‘ e ) ' - . VRV i T '




Develop Support/Minimize Opposition.-—explain the cost, benefits, and
tradeoffs to-the public, thereby defusing possible opposition and building -

support.

. Padticipation Techni&uesf'

Arbitration. and Mediation Planning.--utilization “of labor-management

T T "mediation and arbitration techniques to settle dlsputes‘between interest

groups in the planning process. . i~ .
4 . ¥ . AN .

s | Charrette.-- process which convenes interest’ groups. (governmental and
P non-governmental) in 1ntenS1ve 1nteract1ve meetings lasting from several days

to several weeks. : _ : r
- - ‘q ) ' ' .
Citizen Advisory Committees.--a generic term used to denote any of several

techniques in which citizens are called together to represent the ideas and
attitudes of various groups ‘and/or qgmmunities. '

" Citizen Employment.--concept involves the direct/employment of client
representatives; results in continuous input of clients' values and interest

to the policy and planning process. : : » : o

— N ."\c_

Citizen Honoraria.--originally ‘devised as' an 1ncent1ve for participation
, of low-income citizens. Honoraria differs from reimbursement for expenses in
»
" .°  that it dignifies the- status of thé citizen and places a value on his/her

participatlon. o o . . -

Citizen Referendum. --a statutory technique wHereby proposed puﬁlic
measures or policies may be placed -before the citizens-by- a ballot procedure
for approVal/disapprovalfor selection of one of several alternatives. .

T _“ Citizen Representation on Public Policy-Making Bodies.--refers to the
* ' .- composition of-public policy-making boards either partially or wholly of
' app01nted or elected citizen representatives.;.v-'

LI K

Citizen Revrew Board --technique in which deczsion-maklng author1ty is.
 delegated to citizen representatives who are either elected, or appointed to
 sit on a review board with the authority to review. alternative plans .and

‘decide which plan should be 1mplemented

P
. . PN

: Citizen Surveys of Attitudes and Qpinions.--only technique other than -
talking with every citizen that is statistically representat%ve of all
_ cltizens' allows for no 1nteract10n between citizens and planners.'

, Citizen Training.--technique faC1litates participation through providing
citizens with information and planning and/or leadership training, e.g., game
.simulation, lecture, workshops, etc.

. S -
: Community Technical Assistance.--a generic term covering several techniques
under which interest groups are given professional assistance in developing and
articulating alternative plans- or objectioms. to agency proposed plans and

. policies.,’ Some specific techniques are:. . :

»




Advocacy Planning.--process whereby affected groups employ ) .
professional assistance directly with private funds and . . .
consequently have a client-professional relationship. . ’

Community Planning Center.-- groups independently plan for their Do
community uging technical assistance employed by and respons1ble -
toa~ community-based ‘citizens group. - '

b Direct Funding to Community Croups.-- similar process ‘to advocacy
planning; however, funding comes from a government entity.

“ .
. - v

Plural Planning. --technique whereby.each interest group has its own
planner (or group of planners) with which to develop a proposed plan -

based on the group s goals and obJectlves. : -~
s ¢omputer- based Technlques."a generic term describing a varlety of
experimental technlques which utlllze computer technology to enhance citizen .
part1c1patlon. . - . .
y

Coordinator or Coordinator-Catalyst.~-technique vests responsibility
for providing a focal int for cifizen participation in a project with a
single individual. - Coordinator remains in, contact with all parties and -
- channels feedback into the planning procegs

Design-In.--refers -to a variety of planning techniques in which- Eitizens
work with maps, scale representations, and photographs to provide a better C

jdea of the effect on their communlty of proposed plans and proJects. .

Drop In Centers.--manned 1nformatlon dlstrlbutlon points’ where a citizen '
can stop in to ask questions, review literature, or look at d1splays concerning

* a project affectlng the area -in which the center 1s located.

Fishbowl Plannlng.--a plann1ng process in which all parties can express
their support or opposition to an alternative before it is. adopted, thereby
bringing about a restructurlng of the plan to the polnﬂ where it is acceptable.
to all. Involves se of‘several part1c1patory technques public meetlngs, S

- public brochures, workshops "and a c1tlzen s commlttee. -

> -

) "f Focused Groqp Interv1ews.--gu1ded interview of six to 10 C1tlzens in
- which individuals are exposed to others' ideas and can react to them; based
on the premise that more ‘information is available from a group than from

members 1nd1v1dually. -

L

- ! . - ‘. ] . . . .,

. Game Slmulatlons.--primary focus is on experimentation in a.risk-free
environment with varibus altersnatives (policies, programs, plans) to determine

their impacts in a simulated environment where there is no actual cap1tal B

znvestment and no real consequences at stake._ . Lo

RS

T Group Dynamlcs.--a generlc “term referrlng to elther interpersonal
.- techniques and exercises to facilitate group interaction or problem-soIV1ng
technlques deslgned te hlghllght substantlve 1ssues. , :




J .' l . \ l

Hotline.--used to denote any publicized phone answering system
connected with the planning process. "Hotlines serve two general purposes:
1) as an avenue for citizens to phone in questions on a particular project
or policy and receive either a direct answer or an answer by return call; or
2) as a system whereby the citizen can phone and receive a recorded‘message.

R
\ , Interactlve Cable TV-based Participation.--an _experimental technique ___ _ ¥
\ utilizing two-way coakial cable TV to solicit immediate citizen reaction; this
g y . ’ .
\ technique is only noy in the initial stages of .experimentation on a community

level. i o - . ‘ ) ;

—_

E Media-based Iss Ballotr;g,—-technlque whereby citizens_ are 1nformed—of
. the existence and scope of a public problem, altermatives are descr1bed, and”
\* then citizens are asked to indicate thefir views and op1nlons.

[ ’
:\ _ Meetlng\\\gommunlty—sponsored -—organlzed by a citizen group or‘organl-
"1 . zation; these meetings focus upon a particular plan or project with the

\ objective to provide a forum for discussion of vdrious interest group pers=-
\pect1ves. . : e '

"'\ . N - ) . o e—
‘ 5 Meetings——Neighborhood --held. for the residents of a specific neighborhood
i that has been, or:will be, affected by.a speclflc plan or project, and usually

are held either very early in the plannlng process or when the .plans Kave been

developed : Lo o : . - \

. Meetlngs——Qpin Informational (also “public Forum"). —-meetings which are held
_ .voluntarily by an ‘agency to present detailed informatiom on«e particular plan
T or project at any time dur1ng the process. el

Nelghborhoolelanning Council --a technique for obta1n1ng.part1c1patlon

" on issues which affect .a specific geographlc area; council serves’ as an<advrsory
body to the public agency in identifying ne1ghb0rhood problems, formulatlng

o ~ -goals and prlor1t1es, and evaluat1ng and reacting to the agency's proposed g

plans. - - .

. J‘% ) . . o
‘ Ombudsman.--an independent, impartfal administrative officer who serves
as a mediator between citizen: and government to -seek redress for compla1nts,'
© . to further understand1ng of each other s positiom, or to exped1te requests.

. N . . 9

.

Tae : Open Door Pollcy.——technlque 1nvolves encouragement of c1t12ens to visit
;. " a logal project office at amy time on a "walk in" basis; fac111tates d1rect
communlcatlon.' . o o . L YN

Plann1ng Balance Sheet.--appllcat16n of aglevaluatlon methodology that
‘provides for the assessment and rating of project alternatives according to . .
the weighted ObJeCthes of local 1nterest ”&oups, -as determlned by the groups
themselves. : L. : : S Coe

. - . . :
_ Pollcy Capturrgg,——a highly sophlst1cated experlmental technlque 1nvolv1ng
mathematical models of policy positions' of parties-at-interest. Attempts to
- make exp11c1t the welghtlng and: trad1ng -off " patterns of an 1nd1v1dual .or group.

r - . - . .
. - N . : -~
- .
. >

gRIC . o g L

Aruitoxt provided by Eic:
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. Policy Delphl.--a technique for developlng and expressing the views
of 4 panel of individuals ¢n a particular subject: Initiated with the
salicitation of written vieWws on a subject, successive rounds of presented . .
arguments and counter-arguments work toward cansensus of opinlon, or
clearly establlshed p051tlons and supportlng arguments.

Prlorlty-settlng Committees.<-narrow-scope c1t12en ‘group appointed to
~advise a public agency of communrty prlorlt in community development

proJects. _ -

Public Hearlngs.--usually required when some ma jor gOvernmental program T
al . is about to be implemented or prior.to passage of legislation; characterized .
by procedural. formalities, an official transcr1pt or record of the meeting, -
and its being open to part1c1patlon by an individual or representative of a :

group. | | | : S ﬂ :
. : N ot

’

"Publi¢ Information Program.--a general term ccovering any of several
- techniques utilized togprovide information to the public on'a specific program

~or proposal, usually over a leng perlod of tlme.. T . e

‘ T

Random $elected Partlcrpatlon Groupg,--random selectlon w1th1n a stat1s-
tical cross-section of groups such as typical families or trans1t dependent
1nd1v1duals which meet on a regular basis and prov1de local input to aistudy’

or proJect. P .1 S i . -L\h,"'

Short Conference.--technique typ1cally 1nvolves intensive. meetlngs organ{zed
_ around a detailed agenda of -problems, issues, and alternat1 es with thé objective
~of obtaining a complete analysis.from a. balanted group of community repnesenta-

s

-tives. - - . . . . _ ) . e 3 a

f

; -

. Task Force.--an ad hoc cltlzen comm1ttee sponsored'by an agency in whlch
- the parties are.involved in a clearly-deflned task in the planning process.
Typical characteristics are small size (8-20),.vigozous interaction between ‘task
force and agency, weak accountablllty to the. general\pugglc, and specific tlﬁe

- K

' for'accompllshment of its tasks, - - L T

Al

- . . 0

) ‘_d‘ Value Analy31s.--techn1que which 1nvolves various .interest groups in
g the process of sub3ect1ve1y ranklng consequences of. proposals and alternatlves.

Workshops.--worklng*sesslons whlch provrde a_ structure for partres to.
discuss thoroughly a technical issue or idea and try to reach an.understandlng
concernlng 1ts role, nature, and/or 1mportance in the planning process.,

T . .l
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: -'fechhique

Matrix

_FUNCTION |

. TECHNIQUE

<X

/x'

dapends on specific technique cheses

. _Clttzen's Advisery Comattine

Clttren

Citizen Reprazsstatives oa Peiicy-

Citizen Review Beard -
. CRtzemSarmys
T Chtten Traising

.-

Mrﬂm&‘
Computarbacod Tochaigwes ~

Focssed Groep laterview

Fishbow! Plasaleg

Issue Balting

Grvep Dymsmics
. lnteractive Cable TV

—

Neighberhood Plansiog Co

Passing Saksscs Shest
Policy Captarieg .

" Policy Deighi

Pubiic intormetios

m

Vaise Anslysis
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