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ABSTRACT

This thesis attempts to understand the individual and social bases
of citizen participation in a manner shich will be beneficial to a
student of city planning. In addition to literature available through
academic sources, a number of papers, consulting reports and articles
from journals were consulted. Personal interviews and first hand study

of citizen participation were extremely important.

As result of these investigations it became apparent that
while there are real personal and social benefits to be obtained from
properly run programs of citizen participation. There are also very
real barriers to participation. These barriefs include obstacles posed
by both individuals and entrenched social practices. There are means

by which these barriers can be circumvented.

Because citizen participation is in the increase, planners
should be familiar with the problems and pitfalls which can bedevil the

interaction between citizens and their government.
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CHAPTER ONE
INTRODUCTION

This document is intended to be a master's thesis written for the
Department of City Planning of the University of Manitoba. If curiosity
prompts you as it did me, to wonder about the subject matter of a city
planning thesis, then you might be moved to examine the master's thesis
card index in the architecture Tibrary. I was thinking of doing a thesis
on citizen participation, and I wanted to find out if the topic had been
considered by some other student. I found that there are theses dealing
with a variety of issues which are important to planning such as land use,
housing, law, theory, etc. In particular there are a number of theses in
which the authors have done a lot of face to face interviews with members
of the community. There are no theses which identify and examine issues
which are relevant to the participation of the community in planning. I
think that this is odd. A1l planning decisions once implemented have a
profound effect on the lives of some group of people. The attitudes and
responses of that group of people can inf]uence the success of planned
initiatives. Because of this I believe that understanding how to work with
those persons whose lives are affected by planning decisions should be an

important objective of a student of city planning.

However, my interest in participation as it relates to planning is
prompted by two other events which affected me deeply. The first event
was the inquiry into the expropriation of land north of Logan for the
purpose of creating a "high tech" industrial park. The expropriation was

opposed vigourously by a group of citizens who called themselves the North
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Logan Community Committee. Their oppositioh coupled with a change in the

provincial government led to the establishment of the inquiry.

The conflict between citizens and government quickly became a con-
flict between citizens, and the planning staff of the City of Winnipeg.
Among the numerous attempts made by the planners to discredit the
residents' position, one point was made repeatedly. The planners argued
that if the residents' arguments had the wide support in the neighbourhood
as claimed by the North Logan Community Committee, then why wasn't this

support backed up by a larger turnout of the area residents at public

‘meetings? Of more than 300 residents allegedly Tiving in the area fewer

than twenty attended the hearings to support the Logan Committee. The
planners believed apparently that if people want something or if they
oppose something they will band together and fight for their beliefs and
desires. I too believed this and was puzzled by the apparent lack of
support. When I questioned those whom I thought would know why more people

were not attending, I was answered with blank looks and vague responses.

The second event involved school closure in the City of Winnipeg. In
seeking a suitable thesis topic, I had decided that re-use of vacant schools
would make an excellent thesis. After all, school yards and buildings are
an important social and physical focus of most neighbourhoods. In carrying
out research on the issue of closure and re-use of school buildings I found
that a tremendous amount of effort has gone into the various technical and
administrative aspects surrounding school closure, but that little research
had been done on the actual impacts on neighbourhoods of closing schools.
Also, most school closures have been implemented in the face of extreme

opposition from parents who objected to the closure. Parental participation
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in closing schools was deemed important only as an afterthought, but seemed
to have little or no impact on the decision of whether or not a given

school should be closed.

These factors whetted my interest in the issues surrounding school
closure and particularly in the process by which schools are closed. As I
considered these two areas, another fact emerged which convinced me that
my real interest was citizen participation. During interviews with teaching
professionals who were directly involved with school closure, a number of
them commented that the responses of middle class parents to closures
differed from those of working class parents. The latter group were
jdentified as lacking interest in such matters. Once again I was con-
fronted by the same question that had troubled me during the North Logan
Inquiry. I needed to find out why some people get involved in an issue
while other people don't in situations where both groups are similarly

affected by the issue.

Having settled on a topic area, and having completed a number of
interviews on school closures, I started a library search for relevant
material. Unfortunately this proved to be in short supply. Due to the
generosity of a number of people I was able to accumulate a number of books,
papers, reports, and interviews to supplement my own experiences. 1 was
able to put together a document which consists of five chapters not

counting the introduction or the conclusion.

Chapter two consists primarily of material gleaned from books on
demographic theory. Much of this Titerature was written by distinguished

political philosophers of the late 18th, 19th and 20th centuries or by
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commentators of their works. The value of this literature is manifold.
Firstly, the basic democratic principles are stated and defended. Certain
of the theorists are in favour of mass citizen participation. Certain of
them are opposed. Out of these basic positions on democracy, it is
possible to assemble a basic position for participation, and a basic
position against participation. Further examination of each of these basic
positions reveals fhat the central focus of these differing positions is a
disagreement over the value of human development given the factual basis
for that development. Those opposing participation argue on the grounds
of political expediency based on a rational assessment of human nature and
development, that participation is more trouble than it is worth. Those
who favour participation argue on moral and psychological grounds, that
participation is an absolute necessity. Because the focal point of this
debate involves human development I felt obliged to incorporate into the
text some discussion of a theory of human nature and motivation. Several
people who work in community settings recommended Maslow's theory, and so
I used this theory in an attempt to further understand the political

theorists.

The theory of motivation, plus the differeing positions on partici-
pation provide a set of characteristics or categories through which
examples of citizen participation can be examined. These categories are
historical and abstract. In the third chapter I attempt to update this
set of characteristics and to move the set of characteristics one step
closer to actual examples of citizen participation. In order to do this I
considered a number of contemporary pamphlets, studies, articles, and

consultants' reports on citizen participation. Some of these articles were
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written by citizen activists and radical reformers, while others were
commissioned by government agencies. For the most part they are based
upon direct or almost direct experience with examples of citizen partici-
pation. However, instead of providing case studies, they attempt to
create an overview of different types of participation. In some cases,
strategies which might benefit a citizen's group or a government agency
are elaborated. The interesting thing about these articles is that they
don't draw upon the historical literature. For this reason they provide
both a test for the accuracy of this literature, as well augmenting the
set of categories that developed from the literature. Incidentally, the
basic positions drawn from this literature are confirmed by the contemporary

commentators.

At this point in the thesis, I have abstracted a set of characteristics
which can be used to examine case studies of citizen participation. These
characteristics include observations about the basic nature and development
of human beings in social settings. They include discussions of factors
which will promote participation, as well as factors which will inhibit it.
The next thing I wanted to do was case studies of citizens' participation
in order to see if these categories had any pracfica] application. The
fourth chapter consists of two case studies. One study is drawn from
events which took place in Toronto, the other from events which took place
in Calgary. Both authors had been involved directly with citizen groups;
Although their personal styles differed drastically in terms of both
organizing and writing, their accounfs confirm the usefulness of the
categories. In addition their firsthand accounts provide detailed insights

into participation which refine even further the set of categories.
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My final step was to apply this set of categories directly to a case
of citizen participation in Winnipeg. The case I chose to study was school
closure in the City of Winnipeg. Again the categories prove useful. How-
ever, because much of the information I collected came from personal
interviews, I was able to make even further refinements to the set of

categories.

In the sixth chapter I tried to tie up a few loose ends and-to
formulate a tentative answer to my questions about who participates and
why. In the conclusion I will attempt to assess the value of citizen

participation for a student of city planning.

Before I proceed with the body of my thesis, 1 want to make a few
comments about the method of research and writing. Our culture places a
high value on scientific method, rationality, and positivism. It is
believed that with proper tools, proper methods, and proper analysis
propositions can be formulated which truthfully depict the world. This
belief is so dominant that virtually every area of human endeavour
carried on in our society uses rational models, rational methods, and has
positivistic goals. Personally, I be]ieve‘that the high expectations we
place on these systems cannot be fulfilled. Whenever a rational system
is applied to the everyday world it eventually falls short of its expected
performance. This is especially true of those theories which attempt to
systematically analyse human behaviour. On this view, human behaviour is
not susceptible to abstract symbolic representation and analysis. This is
not to say that we cannot have knowledge about human behaviour. It does
say that what we know about human behaviour, and what we can write or say

about human behaviour are two separate things. Theories of human behaviour
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function as pointers or indicators of their subject matter. They do not
define that subject matter. To understand human behaviour one has to
experience it. Reading, writing, or discussion about human behaviour will
not enlighten anyone who lacks the direct experience of the subject being
studied. For example, imagine trying to learn how to ride a bicycle by
reading a book about it. The only reliable method for learning how to ride
a bicycle is to get on(éf%tart riding. I think that learning about parti-
cipation is like learning how to ride a bicycle. Words written orﬁspoken
woﬁf} make any sense unless there is some basis of relevant experience
from which these words can be examined. Participation is primarily some-

thing we do, and secondly something we talk about.

Because of these beliefs I have drawn much of my information from my
own direct experience, or from that portion of the direct experiences of
others which I was able to understand. Most of this latter information
was acquired from interviews and informal conversations with a number of
people in the city. Also because of my beliefs, I have tried to construct
a model of participation. While it appears that there are certain general
principles that can be applied, they cannot be applied in the abstract or

a priori. Participation and human development are highly individualised.

None of the foregoing should be construed as downplaying the usefulness
of rational models. Nor should the fact that I am not building a rational
model cause anyone to assume that what follows is not value laden. However,
if any of what follows is going to make sense, the reader has to relate
what is said to his or her own experience. Everybody has experience in
participation, although they may not think of it as such. Like planning,

participation is political in the broad sense of the term. Any time people
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get together to do something, or just to talk that is a political gathering.
When people congregate they influence each other. When people influence
each other, questions about power and leadership are relevant. Power and
leadership are the essence of politics. Seen in this manner, people's
participation in schools, churches, families, etc. is a political event.

It is from this perspective that I would like the reader to view what
follows. Participation is about human nature, human development, and
politics in the broad sense. I do not ask the reader to agree with this
view, nor do I seek the reader's approval of this view. I do seek his

indulgence of this view. Onward!



-9 -
CHAPTER TWO
CITIZEN PARTICIPATION: A THEORETICAL PERSPECTIVE

The first task to be undertaken in examining citizen participation
is to define or characterise what is meant by the term "participation”.
As a working definition we can say that citizen's participation takes
place when actions are performed by citizens that are "inteﬁded to
influence the attitudes and behaviour of those who are empowered to make
decisions." (20, 12) Originally the terﬁ was associated with partici-
patory democracy. As our present system of government evolved, the
original notion of participation in government was replaced by a view-

point which can be described as representative democracy.

For the purposes of this discussion, the terms "representative
democracy" and “participatory democracy" can be partially characterised
as follows. A person who subscribes to the representative theory of
democracy believes that participation in government by citizens is best
limited to: 1. yoting by secret ballot, 2. only those citizens who
are well informed abdut goVernmeht by reason of their experience and
position in society. (A person who subscribes to participatdfyMgheéry
believes that participation by govérnment by citizenS'should include all
citizens_in as direct a manner-as-possible. \ These opposing 1deas are
offered on the one hand by the part1c1patory theories of democracy, and

on the other hand by the representative theories of democracy. Pateman

ey

attributes participatory theories to both Mills, Bentham, Rousseau, and

— e T

Cole. (6, 18) The Mills works were written circa K;OO 1850:>Bentham s W

\ —
c1rca 1850 \Rousseau S c1rca 1750 and Cole's c1rca ]929// Representative

\ ,,,,, -

e

theory is espoused by Berelson, Dahl, Santori, Eckste1n, and especially
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Schumpeter. (6, 2) These gentlemen wrote circa r§50-1965.?>Using
Pateman's analysis plus Schumpeter and Cole, I will examine both groups
of theories and briefly discuss theirrespective views on the issue of

citizen's participation.

Participatory Theories

Pateman points out that there is really no single body of theoreti-
cal propositions that can be identified as being accepted by all parti-
cipatory theorists. (6, 17) Howevek, there is a set of issues
identified by Pateman which are of immediate concern with respect to the
theories under discussion. These issues are associated with 1) the role
of voting, 2) the growth and development of the community, 3) the role

of leadership in democracy.

1. The Role of Voting

The choice of leaders or representatives in most democratic systems
is made by means of voting. Most theorists agree that the nature of
government has an important effect on the day to day lives of the citizens.
Voting in elections is seen as the means by which a citizen can both
participate in the business of government, and protect his éwn private
interests. Having to compete for the support of the citizens ensures
that the representatives will strive to protect the interests of the

citizens. (6, 18, 20)

2. Community Development

While all participatory theorists acknowledge the protective aspect

direct active participation in the growth and development of the
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community. (6, 22) (1, 181-182) For my purposes, growth and development
have two attributes. These are: 1. the development of critical con-
sciousness, 2. the development of personal, social, and technical skills
by which groups and individuals can meet their own needs and contribute
to meeting the needs of others. Cole and Rousseau adopt this position
for the following reason. A1l theorists from both groups accept the
position that the psychological attitudes and behéviour of individual

citizens are shaped by the social institutions that affect their lives.

(77f§b, ..participation has a psychological effect on the participants,

ensuring that there is a constant interrelationship between the working \\\

of institutions, and the psychological qualities and attitudes of

\ individuals interracting with them." (6, 22) The participatory theorists

wEbnceive this relationship in a dynamic way so that "...the central

function of (institutional) participation is the educat1on of an ent1re

peop}e to the point where their intel]ectua], emot1ona1,‘andkmora1
capacities have reached their fullest development." (6, 22) 1In this
context, the function of institutions and the role that participation is

tokplay in them is to foster the total growth and development of the_

individual and society. N

In addition, the well being of society is conceived in terms of the
well being of its individual members. The process of participation helps
to produce and to promote freedom and equality and a sense of belonging

in its members (6, 27) The individual is free to be human and to be

unoppressed. (2, 23-24)

i e T e

Through voting a citizen can protect Q&§ pr1vate 1nteres\\j)Through

s Lo e e

direct participation, the individual Tearns that he has to consider wider

i
1

S i
—t
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//;atters than/bjsmown‘privquwjn;§[g§p. He learns that public and
private interest are linked. (6, 25) According to Pateman, the parti-
cipatory theorists believe that lack of participation can produce a

. socially dangerous self interest. (6, 29)

3. Leadership

‘The issue of leadership or authority is ignored largely by the
participatory theorists since the issue is usually associated with the
\gigggiéewgprower. In this sense it is authoritar&an and is not\v
compatible with participatory democracy. On this view, leadership is a
“prescription (which) represents the imposition of one man's choice upon
another, transforming the consciousness of the man prescribed to into
one that conforms to the prescriber's consciousness;““(ngzg) However,
in a participatory system a leader will "]eadbywinfluencefjlnot by X
fqrcjble impbsition of his will." (1, 51) A leader in this sense does
not sub§£ftute his will for the will of the pebp]e, nor does he implement
his interpretation of their will. He carries out their will as under-rlff

stood by them. (1, 51)

!

A leader in this sense can be described as a servant of the people ﬁ
— .;,3)\,\,_
r a facilitator. His role is one of service, not the exercising of AN

R R

0
power or authority. Leadership is a pedagogical exercise which is
carried on with the people, not for them (2, 25), to them, or against
them. Thus according to participatory theorists there is a direct link
between the structure of social instifutions, leadership or authority,

community development, education, and participation.
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The View of the Representative Theorists

The representative theorists adopt a viewpoint which is generally

opposed to that of the participatory theorists on the three issues.

1. The Role of Voting
The secret ballot is the sole acceptable means by which citizens may
participate. By means of their vote individual citizens protect their

equality and their private interests.

2. Community Development
Institutions educate the citizenry with respect to their role in
society. That these institutions are largely authoritarian in structure

is acceptable. It is better,for the government to be contro]]ed by a

e

relatively small number of persons drawn from a narrow stratum-of. society.

A group of this sort will have shared values and experiences\ This will

SRR

make it easier for them to make dec1s1ons, and will promote stab111ty of

government/> Too much part1c1pat1on by too ‘many people will have a \\“\

destab111z1ng effect on government due to the inevitable c]ash of va]ues

(5 1) BTG ey o AMHNS\Lj T

3. The Role of Leadership
Leadership is chosen by the competition for the votes of the
citizens by those who are interested in leading. Accotgigg to Schumpeter,
this competition is the definiQQEEﬁaracteristic of democracy. These
individuals secure the famour of the voter by identifying issues which
affect the interests of the voter and by proposing to.solve these issues

in a manner which is acceptable to the voter. (7, 269) It is the

leaders who identify the issues, not the citizens. (1, 51)
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What is the Critical Issue?

It is apparent from this very superficial examination of these three
jssues that there are significant differences between the two groups of
theories. Most of the dispute can be attributed to differing views of
human nature. The participatory theorists maintain a view of human ?

y&éwikature such that the goals of society are identified with the values ané“}

6¢wy development of all persons. The representative theorists support a view ;N
of human nature which makes plausible the identification of the goals of;
society withﬂ;bgmyqjues of the ru]inéwg]jyg. Schumpeter supports his

views on the goals of society in the following ways:

1. Most people (in particular the lower classes) have authoritarian.-
not democratic attitudes. They are not interested in and are psychologi-
ca]lgwunsuited for decision making and po]jﬁjg;. (7, 250) This statement
is used LEQHMEQMEQp{A%A and jﬁgti%y the low levels of interest and

involvement in civic affairs by the Tower classes.

s,

2. The participatory theories assume that af;gggg]gwpreurangnaT, b)
that there is a common good or common will to which all rational persons
subscribe, and c) individuals will seek to realize this common good.

(7, 250)

Having set up this view of human nature, Schumpeter proceeds to

attack it. He makes the following critical observations:

a. Human beings are not rational about most matters. In order to behave
rationally with respect to most issues, he argues, the individual must be

well informed in isolation from social influences. That is, social

AN
N
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influences are irrational.. Since most people have only a very narrow
direct acquaintance with most issues, their ability to respond rationally

is restricted.

b. Because people are not well informed in a direct manner with respect
to most issues, their behaviour with respect to these issues will be
irrational. They will be susceptible to manipulation of the sort
practised in mass advert1s1ng (74\\56 -265) So, any and all public or
mass behaviour will be iqrat1ona] Any attempt to formulate a common

will or common good is doomed to failure.

According to Schumpeter, these features of human nature make it
desirable thangarticipation in government affairs be 1imited to the well
informed few. This principle of limited participation extends to voting.
A11 people are equal in that they have the right to vote. It is better
from a standpoint of rationality that some people choose not to exercise

their franchise.

This point of view is a thinly veiled attempt to justify our present
system and our present society on the grounds that it is stable and

rational despite its great inequities of wealth and power.

However, there is a chicken-or-the-egg problem with this position.
A1l theories agree that the institutions of society have a profound
effect on the psychological makeup of the citizens. If people are not
rational in their public behaviour, and if they are disinterested in or

poorly informed about public 1ssues, then 1t 1s 11ke1y that soc1a]

institutions are at least partly to blame. It is not sufficient to

[

justify a soc1a1 system on the basis of the psychological makeup of its
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citizens, when the attitudes of those citizens are intimately affected

by the nature of the social system.

Schumpeter's contention is that the individual must form his views
in isolation from his fellows. An immediate consequence of this view is
that all matters which transcend the most basic day to day lives of the
majority of people will be beyond the grasp of those individuals. Thus,

thosefwﬁ6“éFemet\Lp rule are those whose daily lives acquaint them with

e
-

/‘ \

/1eadersh1p and power.

AA»W\ o /w \t

This argument can be turned on its head. If the views of most

\\A

individuals are narrow when formed based upon their own direct experience,
then in order to broaden these views, social interaction is required.
Participation can be a means.to overcoming_the inadequacies of pursuing
only individual goals. The common good or common will 1is something which
can only be developed through active involvement in social activities.

If that process of social interaction is irrational according to some a

priori notion of rationality, then so what?

Thus, the belief that human beings are ]imitequgmgwggggggmgglfwwn

\\lpterest is a cornerstone of the views of the representative theories.

In add1t1on to this belief, there are other points of conflict:

1. On both points of view, participation and democracy are equivalent.
Representative theory maintains that participation should be Timited to
voting. The virtue of this position is that it permits strong leadership,
and eliminates from government the destabilising element of the

politically unwashed.

{2
. \(\\\ o
W

<
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Participatory theory claims that participation has virtues which are
independent from the ends of the process (in this example, the choice of
leadership). (6, 37) These virtues are the increased moral and intellec-
tual development of the citizens. This development parallels a shift in
the interests and attitudes of the citizens from narrow self interest to
broader public interest. The representative viewpoint maintains a static
view of society. Apparently, the defenders of this view do not deny that
social interaction has a profound effect on the consciousness of the
individual. However, what is called growth and development by the parti-
cipatory theories is termed irrational and potentially dangeﬁggs behaviour
by the representative theories. It is potentially dangerous because by
increasing the number of persons interested in government, it decreases
the stability of that government. This occurs because the greater the
number of persons interested in government, the greater the likelihood

that there will be clashes of values. These clashes reduce the effective-

ness of government leadership. (6, 2; 7, 252)

2. Participatory theory stresses the need for freedom and equality in

all areas of society, particularly in the areas of politics and economics.
These are "the indispensable conditions for the quest for human comple-
tion." (2, 24) That is, political and economic equality are necessary

to the growth and development which on the participatory view, are
implicit in society. Although institutions shape the values, attitudes,
and behaviour of the community, they are also shaped by the values,
attitudes, and behaviour of the individuals who are involved in them.

This is especially true for the individuals who control them. Thus

social and economic inequality breed social and economic inequality.
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This inequality will defeat the educational and developmental goals of

participatory democracy.

Both representative and participatory theories accept the intimate
educational relationship that exists between the development of
individuals which which they interact. However, where participatory
theory stresses the need for dynamic institutions that will produce
growth and development the representative theory stresses the need for
authoritarian 1nstitutions that will discourage participation and preserve
the status quo. To preserve the status quo is to preserve existing
economic and political inequality. "Economic inequality renders true
democracy impossible (1, 13) (since) the present machinery of society
expresses the point of view of the social classes which controls

society." (1, 16)

3. Participation creates equality and democracy. Lack of participation
creates authoritarian power structures. There is a near circularity

here. -The representative theorist claims that apathy among the general

¥

popuTace, p1us uthoritarian tendencies (6, 2i 7, 266-266) plus frvations
“behaviour due to lack of awareness as reasons why mass participation B

is not{only undésirab]e, but impossible. Yet theéévtheorists also agree
that social fﬁﬁfitdtions inculcate and encourage the development of these
!attitudes among the people. So if people are apathetic, irresponsible,
éauthoritarian, and poorly informed, it is 1ikely that their social
envifonment has played a role in their development. Thus the social
environment is an obstacle to persons-who find themselves in these
circumstances. It is the aim of participatory theory to overcome the

barriers to equality through participation. (6, 22)
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4. Representative theory rejects participation on the grounds that most
individuals have a narrow spectrum of interests which are conditioned by
daily experience. It would be unreasonable to expect people to be con-
cerned or knowledgeable about issues which transcent these narrow
interests. (7, 259-260) Political issues are supposed to be good
examples of issues which are above the daily experience of most persons.
However, it is precisely because these issues affect the daily lives of
all people, that all people should be involved in government. This is

especially true at the local level.

From this discussion there are three points that need to be
emphasised:
1. It is the claim of the representative theorist that no development and
growth are fostered by participation. No broadening of self interest takes
place.
2. Authoritarian personality structures within the Tower classes will
prevent meaningful participation.
3. Narrowness of self interest p]usythe impossibility of developing
collective goals will prevent participation because of the inevitable

clash of narrowly self interested values.

If point one is correct then the aims of participation are meaning-
less, and participation is unnecessary. If points two and three are
correct then mass participation as envisaged by Cole and Rousseau is

impossible. These points have to be examined.
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The Critical Issue: Is Participation Possible

The focus of the conflict between the participatory and representative
theorists concerns the proper description of self interest and whether
there is a growth and development through participation. A person whose
interest is narrowly focused will be interested in meeting his own needs
and will be more or less indifferent to the needs and to the individuality
of others. As growth takes place an awareness of the needs of others
and of the individual nature of those needs will occur. This increased
awareness can be called a broadening of self interest. That the growth
and development of self interest takes place through participation is the
major thesis of the participatory theorists. The representative theorists

clain that this growth does not take place.

In order to gain more insight into this conflict, I want to intro-
duce a modern theory of human motivation, and examine the issues from the
perspective of this theory. People have been inventing theories of human
motivation for a long time e.g. cf. Phaedrus, a Socratic dialogue by
Plato. Abraham Maslow developed a theory of human nature based on the
hierarchy of human need. (5) I selected this theory because it was
recormended as having practical application to the question of why people
do or do not participate, and because it addresses the nature of and the

process of human growth and development.

The basic premise of Maslow's theory is that human beings will be
motivated to satisfy needs. There is a hierarchy of need from lower to
higher. The more basic the need, the stronger will be the drive to
satisfy it. The gratification of a need releases the individual to

satisfy higher and weaker needs. That is, the interests of the
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individual will grow or develop. The frustration of basic needs threatens
the individual and diminishes the capacity of the individual to meet
higher needs. That is, the growth and development of the individual will

be frustrated. The hierarchy of basic needs is as follows:

1. Physical and bodily needs
These include the desire for food, clothing, shelter, oxygen,

water, sleep, etc.

2. Safety and security needs
These include the desire for peace, protection, lack of danger or

threat, stability, and security. We want a predictable world.

3. Need for belonging and love
These include the desire to have affectionate relations with others,
to have a place in the family, and other groups. This includes both the

giving and receiving of Tove.

4. Self esteem and self worth needs
These include the desire for strength, freedom, and independence,

reputation, recognition, and attention.

I want to apply Maslow's theory to the three issues mentioned at the
end of the last section. Recall that these issues were: 1. No growth
of interest takes place. Human interest is narrow and self interested.
2. Authoritarian personality structures in the Tower classes will
prevent meaningful participation. 3. The narrowness of self interest
cdmbined with the impossibility of growth will lead inevitably to clashes

of value. This clash will prevent meaningful participation.
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1. According to Maslow, there is a growth of self interest.

a. Love needs are third in potency in the hierarchy. When satisfied
these needs create feelings of belonging and commitment. (5, 42) These
feelings are also considered to be an essential product of the participa-
tory process. (6, 27) The gratification of the fourth level of basic needs,
esteem needs, produces feelings of adequacy, mastery, and self confidence.
Again, these feelings are an important part of the theory of human |
development which is implicit in participatory theory. To this extent

at least, Maslow's theory, and participatory theory are compatible.

Bodily and safety needs are lower on the hierarchy than love and
esteem needs. Accordingly, there are more powerful, and must be gratified
first. Frustration of bodily or safety needs will prevent the individual
from addressing and meeting his need for love and self esteem. Frustra-
tion of these same needs will also prevent the individual from partici-
pating in a meaningful way, i.e. in a way calculated to produce feelings
of belonging and mastery, etc. If the production of these feelings is
essential to a successful participatory process, then persons whose
bodily needs have not been met will have no reason to participate. If

growth and development are to occur, basic needs must be met.

b. Higher needs are less selfish. (5, 111) The participatory
process broadens the individual outlook and his notion of self interest.
Again, there is a parallel between Maslow and participatory theory. This
broadening of interest is seen as being jndispensable to the development
of higher needs by Maslow, and as being both a benefit of and a require-

ment for participation by participatory theorists.
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c. Persons whose basic needs have been gratified for long periods
of time can withstand deprivation of basic need gratifiers. (5, 52-53)
Thus fortunate individuals can achieve a degree of relative freedom from
the demands of basic bodily and emotional needs. Conversely, persons
whose basic needs have not been gratified, and who suffer long term
deprivation of basic need gratifiers may lose fhe capacity to have that
need gratified. (5, 52) Thus a society that wanted to promote growth in

its members would place a high value on meeting basic needs.

I think it is clear from these brief discussions, that growth of
human potential will take place if basic needs are met. Participatory

processes and goals appear to be oriented to the meeting of basic needs.

2. The second major reason cited by Schumpeter and others as to why
participation strategies fail is the presence among the lower classes of
authoritian personality traits or processes, but there are a number of

things that can be said.

Democratic processes are usually contrasted with authoritian pro-
cesses. Where a democratic process will stress the equality of the
participants and will emphasise the participation of the populace, an
authoritarian process will exclude participation of all but the elite.
However, Schumpeter's version of democracy is compatible with authori-
tarianism. The other contemporary theorists mentioned in Pateman don't
deny this. (6, 1) In particular, Schumpeter's conception of leadership
is authoritarian. (1, 51-52) Leaders determine the will of the people

independently from the people themselves.
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Authoritarianism is usually associated with the willingness to use
force or coercion to sustain leadership decisions. Authoritarian power
structures are usually hierarchical. Power is concentrated at the top
and flows downwards. Armies, bureaucracies, and the Roman Catholic
Church are excellent examples of authoritarian institutions. Order is
maintained partly by the willingness of those in power to use force, but
more by the willingness of the subordinate group to accept, respect, or
fear and obey the authority of those in charge. (2) That is, where you
have authoritarian personalities, you have two sorts of authoritarian
individuals. In Freire's terms, there are the oppressors, and there are
the oppressed. Ironically, Schumpeter recognises authoritarian

personalities in the lower classes, but not in the ruling class.

Usually, democracy and authoritarianism are conceived as being at
the opposite ends of a spectrum. Confusion is created when an attempt
is made to define democracy in a way which does not exclude authori-
tarianism, as Schumpeter does (7, 232) According to Schumpeter, democracy
can be defined as a method of meeting certain ends, independently of the
ends themseives. For example, democracy can be defined as a political
process where decisions are made by secret ballot. A1l citizens have a
right to vote. The defining characteristic of democracy is the
competition for leadership by means of secret ballot. However, when
democracy is defined exclusive of the ends it serves, some persons who
might otherwise be prepared to accept the definition will reject it when
the ends to be achieved are morally suspect. For example, is it demo-
cratic to practice genocide by secret ballot? On Schumpeter's view it

might well be, but I think that most people would object. This problem
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arises because means and ends are relative in the absense of any

absolute goal. Any relative goal or end is capable of being subordinated
as a means to some other end. To maintain a meaningful distinction
between authoritarianism and democracy, some reference must be made to

absolute gpQE#yhen democracy is defined.

Democratic theory cannot be merely an attempt to describe certain
sorts of human conduct without reference to goals as Schumpeter claims.
Democracy is not just a method of exercising the will of the people.
Democracy is also associated with the motives, ideas, goals, and
objectives of the people whose will is being made manifest. So the term
"democracy" applies not only to the methods by which we govern ourselves
but also to the ends at which the process of government is aimed. These
ends and this process cannot be ideal in the sense of being unattainable.
They deal with possibilities that are achievable through social action
which emphasises the meeting of people's basic needs through a partici-

patory process which educates and develops human beings.

Maslow argues that threatening or depriving the basic needs for
security and esteem ié a surefire way to create a more authoritarian
society in which individual and social growth are sacrificed for security.
(5, 51) On this view the authoritarian nature of most of our social
institutions can be understood both as a sign °f\Y19§§Eﬁ§§§_EQEiEJ
insecurity and as a stumbling block to the development of higher needs.
Authoritarian institutions provide a measure of security, but because

they are essentially repressive, they create insecurity.
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Thus, while the representative theorists can claim correctly that
our social system exhibits authoritarian characteristics, they cannot
plausibly claim that these characteristics are compatible with democratic
values. Authoritarian institutions and the effect they have on human
development are undemocratic. The presence of authoritarian institutions
and leadership will prevent the development of the people on a mass scale
through participation. So, Schumpeter's claim about the impossibility
of participatioh due to authoritarian personalities is true because it
is a selfjustifying observation about society. However, despite the
validity of this claim with respect to participation en masse, it does
not follow that no program of participation is possible. It does follow
that the scope of any program of participation will be limited by the
level of development of the participants, and the extent to which the

program is confronted by authoritarian social institutions.

3. Schumpeter's third point also has some merit. He points out that
the diversity of needs and interests among the general population makes
mass participation impossible because a clash of values is inevitable.
His claim is that the diversitymofﬁinténestsAamong the general population
will make the formation of shared goals and values impossible. Maslow's
theory appears-ta_back him up, at least partially. Maslow suggests that
the precondition for the development of higher needs is more complex
than for that of lower needs (5, 98) Each individual will seek to
gratify his need in his own way. The higher the need, the more abstract
the need, the more ways of gratifying the need can exist, and the fewer
people will seek to gratify a particular need in a particular way. This

means that it will be easier to select issues to attract people's interest
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when these issues focus around meeting basic needs. Attracting people's
interest will be much more difficult when their basic needs have already

been met.

Conversely, issues which do not meet basic needs, or which are not
perceived as meeting basic needs, or which are introduced in a way which
is not sensitive to the level of human development, or which threaten,
basic needs may discourage rather than encourage participation. These
latter points have negative implications for public participation
strategies which focus on political issues, plénning issues, etc. People
who are living in a relative state of deprivation with respect to their
basic needs, as well as people who have developed highly individual needs
won't respond to participation schemes that fail to address their needs

directly.

Thus, there exists the appearance of a paradox. Participation
which addresses needs and interests which are higher on Maslow's scale
than the most basic needs will have difficulty in attracting large numbers
of people for two reasons. People whose basic needs haven't been met
won't participate because the focus of participation doesn't address
their basic needs. On the other hand, people whose basic needs have been
met develop a diversity of ways to meet their higher needs. A single
issue focused on a higher levelof need will only attract that small
interest group whose needs and interests are directly affected by that
issue. So whether or not basic needs have been met, finding a single

jssue which will generate mass appeal will be difficult.
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Once again Schumpeter'svclaims have a measure of credibility. Mass
participation strategies planned around issues that only meet the needs
of a portion of the populace will fail. However, this does not mean that
no strategy of participation will succeed. It does indicate that due to
the different levels of development among the general populace mass
participation is unlikely to occur. However, strategies of participation
geared to meeting the needs of selected portions of the population should
be possible. Care must be taken to ensure that the need addressed in the ﬁ]
program is that of the group to whom the service is being provided, not

the need of the group providing the service.

I think that a society that functioned according to Schumpeter's
theory of democracy would lack human growth and would experience wide-
spread apathy among the general populace. Since Schumpeter's theory was
based partly on his observation of modern democracy, and partly on his
beliefs as to how modern democracy could be bettered, it is not surprising
that our society seems to it his theory quite well. However, from the
standpoint of the participatory theory, the situation depicted by
Schumpeter can be overcome through participation. Schumpeter's society
is a special negative case which can be absorbed into a broader theory

of human nature such as the one offered by participatory theorists.

Schumpeter s views do po1nt§9ut~real~agd‘sag\1f/can~/barklv,3/to\pavt1c1—

[

4ggtlon. A practical proponent of part1c1pat1on would have to acknow]edge

that the status quo makes mass part1c1pat1on un11ke1y to occur. However,

T

th1s ~does not mean that part1c1pat1on 1s 1mposs1b1e The thrust of Maslowis

theory is that people will be strongly motivated to meet -their basic

needs. It is also true that in order to meet their needs, people have to
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acquire the knowledge and skills appropriate to their level of need.
Participatory programs and strategies can be formulated around helping
people to meet their needs by helping them acquire the skills to meet
their needs. It is this drive to meet needs which can explain Rousseau's
perplexing belief that educational programs should be so stiructured that
the participants would be forced.to grow and develop. (6, 26) In
Maslow's terms, people atg,sgzggglz/mg;jyated to meet basic needs.
Educational or participatory programs which both meet people's needs,

and which impart skills that assist in the meeting of needs will foster

the growth and development of both individual and the community.

Conclusion

In this chapter I have tried to provide a theoretical basis for

participation. To do this, two groups of theories were examined. The

i4 first group was termed the participatory theory This theory,clalmed

;/thhat d1 égiﬁmass part1c1pat1q§ was needed to foster the growth and

deve]opment of the community. The second group was called the represen-
tative theory. This theory claimed that not only was participation

jnadvisable, that it might be impossible.

The critical issue dividing these two theories focused on the
question of whether or not social and individual growth could be fostered
by participation. In order to resolve this issue a modern theory of
human motivation was introduced. According to this theory, social growth
and participation will occur in order to meet basic needs. However,
these needs may not be homogeneous throughout the population. This will
create prob]ems for strategies which advocate mass participation. In

addition, in societies in which the social structure prevents or threatens
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the meeting of basic héeds, additional barriers to participation will
have to be overcome. These barriers will take the form of psychological
eed e meanlut i

\( N L VD [N 2N

problems in the participants. -

By using Maslow's theory of need a middle ground is reached between

;heories, Pnd the discouraging social reality as described by the

R

representative theories.j‘Magfﬁgqfﬁj;jpgngnwis unlikely, Growth and

development of individuals can beﬂpromoted through participation, albeit

"\ \/w-.(%‘\.-ff?ﬁ \ni @

not without difficulty.
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CHAPTER THREE
THE CONTEMPORARY SITUATION

Introduction

In the preceding chapter, I examined a tension between two theoretical
positions. Participatory theory stressed the growth and development of
the community by means of a process which promoted the formation of shared
values and the expansion of self interest. Representative theory insisted
that narrow self interest, and authoritarian personalities (i.e. apathetic
personalities) wou]d’preventVthewformation_pf,shared values. This latter
theory also c]aiﬁéa that because of these problems, leadership and
able to lead and govern. The point was that it was possible for a small
group of like minded individuals to govern effectively. It was not possible
for a small group of like minded individuals to govern effectively. It

was not possible for a large group to govern effectively because of the

inevitable clash of values.

The tension or conflict between these two groups of theories was and
remains unresolved. I want to use this tension as an analytical device

to examine further the issue of citizen participation.

In the present chapter, I want to examine and disctss material that
is drawn from a variety of contemporary sources which deal with the issue
of citizen participation. The material is based largely on direct
experience with citizen participation, and so has an empirical element

which was ]écking in the previous material.
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This material is available because there has been a recent trend
toward increased citizen participation. A number of explanations for
this trend are offered. "As governments have assumed more centralized
authority, involvement has tended away from direct (Tocal) control over
the process (by citizens) to an advocacy role by vested interests."

(28, 4) This trend has been assisted by the centralization of government
and the ascendancy of the bureaucracy which is more amenable to the
influence of certain segments of the population than to others by reason
of common values and interests. (20, 12) This concentration of govérn-
ment authority brings with it the possibility of an increasing bias or
inequality in the distribution of government benefits. Certain groups
benefit because they have access to those who control the distribution,

while other groups who lack privileged access will not benefit.

Another reason for this increase might be that as governments get
larger, their expenditures gef larger. Citizens who provide the funds
for these expendltures become 1ncreas1ng1y 1nterested in how Qﬂd4to whom o
the funds are dlsbursed (20 2) In add1t1on, persong'who are affected -

by these expenditures are developing a growing interest in how the monies

are distributed.

Yet another plausible reason is that our complex society shows
people "how to get involved, how to put newly acquired skills or ideas
into practice, how to reach out and become part of the Targer human
community where the old truth that 'no man is an island' translates
itself into a deliberate wish to belong, to play a significant role."

(20, 3) Involvement...is psychologically fashionable - its value being
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recognized not only as a basis of modern citizenship, but even as a

therapeutic treatment." (20, 3)

All three of these explanations have a common theme: the group
which controls or influences decision making and administration is to

become broader and less biased in its operations.

I want to look at the new material under three major headings.
These are: 1. The social dynamic of the process, 2. The hierarchical

structure of the process, and 3. Power and the process.

The Social Dynamic of the Process

This section can be broken into three areas for the purposes of
discussion. These are: A. What reasons or principles explain the
increase of participation? B. What conditions are necessary if partici-
pation is to achieve its goals? C. What are the barriers which prevent

participation from achieving its goals?

A. What reasons or principles explain the increase of participation?
According to the sources, there are three reasons‘why participation

is on the increase. They are: 1. Participation is consistent with the

jdeal of democracy. 2. Participation fosters the development of the

community. 3. Participation aids the purposes of government.

1. Participation is consistent with the ideal of democracy.

That hcitizen participation is part of our democratic heritage and
(has been) proclaimed (by some) as a means to perfect the democratic
process", (9, 287) is widely accepted. The belief in the truth of this

proposition has been responsible for the historical movement toward
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greater participation. (20, 1) It is clear that the notion of democracy
that is embodied in this ideal is consistent with the views of the
participatory theorists and in conflict with the ideals of the represen-

tative theorists.

2. Participation fosters the development of the community.

Greater citizen participation is seen as a spur to community develop-
ment. (9, 288-289) The process of participation functions as an exercise
in citizenship training for the involved public. The process is educa-
tional and develops feelings of adequacy, self esteem, and belonging.

The sense of community is strengthened by the development of shared goals
and values. In developing these values, destructive feelings of
isolation and alienation are overcome. The process produces positive
changes in the attitudes and behaviour of the participants. (28, 6-7;
24, 15-16)

Clearly these views support the claims made by participatory theory.

Special emphasis is placed.on the formation of shared values. - - i 1o.

3. Participation aids the purposes of government.

This claim comes as a surprise since representative theory identifies
participation as a destab]ishing‘factor which is detrimental to strong
government. This claim was supported by Schumpeter's argument that social
influences are irrational. This view was held in the belief that the
only views a man could hold rationally were those he had acqufred by his
own direct experience. Views acquired from societal sources were indirect,

and so were irrational.
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This sword can cut both ways. In the introduction to this chapter,
it was pointed out that the administration in a system such as ours is
susceptible to external influence by those with whom it holds common
goals and values. According to representative theory, this would mean
that our system of government is irrational. What it really indicates
is that all people are susceptible to societal influence both intellectually
and emotionally. It is this susceptibility which makes possible the

unifying development of shared values through participation.

This susceptibility can be used creatively through participation to
reduce citizen resistance to government programs, and to increase the
effectiveness of government programs by making the government and the

user public more attuned to the needs and interests of each other.

This attunement is necessary because people resent programs which
have been forced upon them. They can frustrate the objeétives of govern-
ment when they choose to do so. Local examples of this phenomenon are
numerous, e.g. North Logan, North St. Boniface, Sherbrooke-McGregor, etc.
On the other hand, people respect programs on which they have been con-
sulted. They identify strongly with projects they have helped to plan,
and they perform better in programs whey have helped to set up. (20, 3)

%TE; process of development which takes place through citizen participation
changes the attitudes and behaviour of all citizens. They become more

&

aware, better informed, and more supportive of local governmqu;?(28, 5-6;

9, 288) In this manner, participation tends to reduce conf]ict and

strengthen local government.

et
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In addition, citizen groups that are interested in participating
have a commitment and determination not exhibited by paid government
employees. Frequently they possess or develop expert skills which can

enhance the problem solving ability of planning groups. (28, 5-6; 12, 35)

B. What conditions are necessary if participation is to achieve its goals?
gé process of citizen participation is-aimed-at-creating-shared goals
and values, and at broadening the self interest of individual members of
the commun1t}f} There are a number of conditions which 1s present permit
the process to proceed w1thout ensur1ng success. If these conditions are
not present, the process will not succeed. iihe conditions are: 1. Educa-
tion. 2. Two-way communication. 3. Issue orientation. 4. Orientation |

of leadership/professional resource/bureaucracy:>

1. Education

{Eé process must be mutually educational. All participants must
learn about the goals and values of other participanfgg (jhe citizens
must learn to understand the problems values and objectives of the
administration, and vice verséz? Qgea11y the objectives of the partici-
patory process should be identified within the process. They should not

‘72* i

be imposed from without. f In particular, the objectives should reflect

the needs and values o%?iﬁé user group. It is essential that the
participating citizens be able to see their contribution to the process
and the product. The leadership must be careful not to impose their

own technical values on the process. Once the objectives of the process
have been identified, they must be followed through if the confidence of
the public is to be maintained. The information facts and data presented

1 to the citizens by the planners will produce a changing awareness in the
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citizens, just as exposure to the views of the citizens will change the
views of the planners. A process of this type can be a learning
experience for everyone. However, care must be taken by the leadership

to ensure that the process is not manipulated.

2. Two-way communication

Channels of communication must be kept open and undistorted.
Secrecy or deceit are destructive of the process. Communication does
not mean merely an exchange of information. Communication presupposes
a willingness on the part of the participants to share their views and
values and to have these views and values changed through the process.
This sort of communication is essential if the needed expansion of
interest is to take place. The will, and the openness presupposed by

communication of this sort can overcome the initial clash of values.

3. Issue oriented
Efforts at stimulating public participation must be issue oriented.

This is consistent with the fact that mass participation is not viable

at this stage in our social development. People will respond to and get

personal needs and interests. There may be more than one group

interested in addressing the same issue. A1l interested parties must be
permitted to have input into the process even is their views clash.
Experience has shown that participation reduces conflicts through

increased understanding of opposing points of view.

4. Leadership/professional resource/bureaucratic roles

The role played by leadership in the process must be laid back.
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Leaders must be careful not to intimidate or threaten the participants
by acting in a dictatorial manner. lgarticipants should not be expected
to absorb technical data or learn teehnica] language or viewpoints. The
views of the people will be oriented toward values and criteria. The
administration should be sensitive to these values. Enough time should
be allowed so that these values may be shared, and so that the group may

develop an identity based upon these shared va]u%sz&

C. What are the barriers which prevent participation from achieving

its goals?

There are only two significant barriers to increased citizen
participation. Both are interrelated, and both mirror the concerns
expressed in representative theory. The f1rst barr1er 1s the resistance

to or host111ty of bureaucrats and planners to c1t1zen part1c1pat1on
S \)

- ‘//

part1c1pat1on are met

i

The resistance of the bureaucracy stems from a clash of values.
giso
ggyreaucrat1c va]uesaaredtgsg/Ql;ggigegegegt/grlented. They emphasize
technical criteria] such as efficiency and rationality, especially with
respect to tlme -(205-4) _ é?art1c1patory goals are~process 0r1ente§3

They are: 1neff1c1ent w1th‘respect to t1me \ A shift from task oriented

goals to_process oriented goa1s threatens bureaucrats by depr1v1ng them
TR

of the power to control and dictate program policy and implementation.
R : 8 e £ AR AR A LA Ay
Even the lowest and most exploitative form of participation force

bureaucrats to go out of their way to accommodate citizens and will

provoke resistance.
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Because of bureaucratic commitment to so-called technical goals,
bureaucrats and planners may lack a serious and sincere commitment to
the process of participation. This lack of commitment will produce a
tendency toward co-optation and exploitation of the process. In turn,
this tendency will create apathy and suspicion on the part of the people

toward both the process and the administrﬁtioq, o

The substance of the opposition is based on the following beliefs:
%§€J. Bureaucratic goals and values Ergmgte rationality and efficiency.
Participatory goals do not.

The question of whether or not a goal is rational or promotes
rationality is irrelevant. In this context, "rationality" is being used
as a buzzword, e.g. "high-tech" or "scientific", and tells us nothing
about the point under discussion. In addition, while bureaucratic goals
and values may reflect these considerations, bureaucratic performance
does not. Bureaucratic actions are famous for poor timing, poor
imagination, and poor dg]ivery. It is these latter characteristics which

create so much anger and frustration in the community.

2. Bureaucratic operations are task oriented, while participatory
programs are not.

Along with the first objection, this is another way of saying that
participatory processes cost money, consume time, and don't do.anything
Qééﬁhwhile. However, what is i? that needs to get done, and why does it
need to get done?rﬁé;g;;mably the object of any policy or program is to
benefit sdhé bortion of the public. It is always the case that those
who are most affected by a program are those who are most likely to try

to influence its outcome. It is safe to assume that if government
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programs benefitted that portion of the population who are most affected
by the programs, there would be no citizen action. Satisfied people

don't complain.

3. The participatory process is time consuming and is costly in‘dol]ars.

This is true, but-must“bé’Wéighed against the social and financial
cost of not allowing public participation. In addition to the benefits
of participation in terms of community development, there is also the
benefit of reduced opposition to policies and programs. This can mean
real savings in terms of time and money, and in terms of program

effectiveness.

This objective does have a hidden merit. ‘Most programs affect a
small number of people relative to the population as a whole. The
portion of the population who are not involved or interested may resent
the excessive expenditures incurred by process oriented planning methods.
Thus, government will be caught between the interference of the affected
group on the one hand, and the censure of the larger public on the other.
In the short run, it is probably easier to settle for less costly levels
of participation, and to accept the reduced effectiveness of government
programs. In the long run, this will only result in increased citizen
resistance. This option has a high long term social and financial cost
associated with it, but one which is less obvious because of lower short
term cash outlays. One real danger of this sort of thinking is that
participation will be treated as a IUXU(XAi;ggﬁgg/bg\accepted only when

the economy is going well.
. T T
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,EQHEEQWEE99£§m§w9fMB§ﬁt]QJP@thn. They have learned that citizen

A1l of these problems are made worse by the fact that most of us are |

|

i

taught not to participate. We 1earn at home, at school,wandwlatermatmworﬁ

that authoritarian methods are the right methods. It -is-in.part this

author1tar1an menta11ty which causes the.apathy-that many- -citizens--have

participation is undesirable, unnecessary, and futile.

To sum up, the banhjens”tuhparticipation arise because of narrow
self interest on the part of most citizens, whether they work for the
government or not They are unwi]]ing to concede to others that which
they demand for themselves in terms of political 1nf1uence bas1c material
needs, etc. Mass participatory“programs gf,the sort adVOCQthka,CQ]G
and Rousseau are 1ntended to overcome problems of th1s sort. At pre ent,

because of the depth to which these problems are entrenched in our

e

soc1ety, mass part1c1pat1on 1s 1mposs1b1e The social barriers to

part1c1pat1on of any kind are rea], and w111 d1sappear only w1th a

change of att1tude on the part of ‘the larger population. Because of

these barr1ers, Qart1c1pat1on‘mustﬁbe”tergetted at”relat1ve]y narrow

segments of the population.

" The Hierarchical Structure of the Process

The material on the structure of participatory mechanisms has been
borrowed from a number of sources, among them Arnstein, Bregha, 0'Connor,
Burke, and IASP. There are a remarkable number of similarities among
them, and the suspicion that there is an incestuous re]ationship among
them is confirmed only in the bibliography of the IASP document. This
leads me to believe that there is a fairly natural sequence of events

that will take place between government and citizens during participation
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programs. This sequence is undoubtedly influenced both by human nature,
and cultural values. As examples, I will rely on the Arnstein Ladder,
since hers is the grandmother of the group. I will also include the IASP
ladder for comparison. Lastly, I will discuss Bregha's ladder since it
has a novel aspect not included in any of the others. In discussing the
Arnstein/IASP ladders, I will combine them, since this makes for an

interesting comparison/contrast.

Arnstein/IASP ladders are as follows:
1. Manipulation/Persuasion

According to Arnstein, at this level citizen involvement is mere

st st

tokenism. The government agency, or representat1ve has 2 p]an or program

PRI

prepared pr1or to meeting.with the public. The public is involved for

g i

the purpose of gaining their approya]. No input into the project is

e TS

solicited. The motives behind participation of this sort are usually

ulterior.

IASP views this level of participation in a more moderate manner,
but allowing for the differences in perspective, there is considerable

'agreement between the two ladders. The role of the c1t1zen 1s pass1ve.

P

Veh1c1es for, this type of program range from media 1nformat1on b11tzes,

e
o
U

to advisory commifttees.

2. Therapy/Education

Arnstein considers this type of participation to be arrogant and
dishonest. The agency involved in this approach assumes that anyone
wanting some say in the program is suffering from a form of mental illness.

Theobject of part1c1pat1on is to cure peop]e of the1r negat1ve att1tudes,
S - arani

o s PRI L
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rather than address1ng any 1eg1t1mate concerns they m1ght have about the

. i

PFQgram~,uhv

Again, IASP..is more moderate in it assessment of this level of

participation. The ob3ect1ve is to change peop]e S attwtudes about pro-

e ST S PPt AN LV e e e

grams through educat1on,’not to change the programs themse]ves IASP -

1nd1cates that the activity that takes p]ace at thls 1eve1 may be the

basis for future higher levels of involvement.

3. Informing/Feedback

Information about p]ans and programs 1s d1str1buted without prov1s1on

St g AT ST

for feedback accord1ng to Arnste1n IASP includes provisions for feed-

st s R

back at this level, and also indicates that the program may be modified

by the feedback.

i\ﬂé} Consultation/Consultation
According to Arnstein, consultation consists of surveys, meetings
and hearings. The administration has the option of modifying the program

based upon the input from the citizens.

IASP describes this forum as two way. Government is interested in
and responsive to the input from the citizens. There is a visible attempt

made by the government to incorporate the views of the citizens.

s

\\‘L%Placation/(no IASP)

Representatives of the public are hand picked‘to sit on boards, etc.
They aren't accountable to any constituency. They aren't in a majority
position, so they can always be outvoted. There is no mandate to deal

with problems, and no input from citizens need be accepted.
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g{ﬁ?} Partnership/Joint Planning

’ Power is redistributed through negotiation. This situation is
brought about by citizen pressure. The power to do this is taken not

offered. This means that there must be an organized power base in the

community.

According to IASP, joint planning ventures are initiated by the
government. The important feature of this and higher levels is that no
plan is in place prior to the initiation of the process. Thus, using
the criteria that were established earlier in this chapter, this is the

first stage of citizen participation.

{Z; De]egategméythority/De]egated Authority

The citizens are granted authority over some area of planning.

3

Usually some funds are contracted to the group.

§§§ Citizen Control
a. The citizens determine policy and program
b. They administer the program

c. They negotiate changes in this situation.

At this level there is a shift of responsibility from the government

~to the citizens.

Arnstein's categories were constructed from the case studies of
poverty programs in the U.S. The programs were largely unsuccessful
due mainly to the attifudes of government officials. The IASP document
is a consulting report done for the Saskatchewan government. As far as

I know, no case studies were performed. While Arnstein is bitterly
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cynical about the role of government in participation programs, IASP is
véry optim;stic. The differences in the descriptions of the various
levels of government sponsored participation stem from the differing
assessments on the part of the respective authors of the willingness of
governments to enter into genuine participation. It is possible that
these differences can be traced to ideological differences on the part
of the authors. Arnstein clearly supports participatory values. IASP is
written by technocrats for a representative government. They could be

expected to have more sympathy for representative values. However, this

is speculation on my part.

Bregha's Model

Both Arnstein and IASP develop ladders which create static categories
for the different levels of participatory programs. Bregha contends that
"it is important to see them on a continuum, one building on the foﬁndations
of the previous one". (20,18) Thus the lower levels of the Arnstein/IASP
ladders, which Arnstein classifies as pseudo-participation when they are
considered as static and in isolation from each other, can be considered
as the foundation of a larger, flexible, dynamic participatory strategy.

There are four levels to Bregha's ladder:

1. Information feedback

| This involves a two way exchange of information between the govern-
ment and interested citizens. It helps to develop community awareness.
At this level, the response of the community is essentially reactive.
New technology makes programs of this sort possible. All forms of mass

media may be used at this level.
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2. Consultation

This step follows the first and is based upon the premise that
facts as they seem are more important than facts as they are. (20, 20)
This step enables the government to assess the views and perceptions of
the citizens. Bregha emphasizes the need for flexible attitudes on the
part of the government in order to overcome suspicion on the part of the
public. In this stage it is also important to let the public see how

its input has affected the outcome of the process.

3. Joint planning

Shared roles and responsibilities characterise this stage. The
process of interaction which has occurred during the first two stages has
led to the development of common goals and objectfves. At this stage user
groups are involved in the planning and delivery of government programs.
The commitment is usually short term, and more than one group may address
the same issue. Bregha suggests that for this level to be successful
the role of planner must be redefined as that of consultant to the citizens

group.

4. Delegated authority
This is an extension of the first three stages. It is applicable
to situations where:
a. Community development or self help is involved
b. Wide expertise is available
c. The administration can be entrusted to users
d. The area of service is well defined, small geographically, and can

be managed by the users.
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Programs of this sort are the highest level of participation. They
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are objected to on the grounds that they may create dependency on the
government (9, 292) or that the program may be subject to manipulation by

the government. (20, 26)

There are a couple of points made by Bregha that merit further
discussion. For example, he suggests a change of role for officials who
take part in the participatory process. The role they should adopt is
that of consultant. However, this designation is unclear. The yardstick
by which we have been assessing leadership roles was according to whether
they were authoritarian or democratic. Is the leader a boss, or is he a
facilitator? Is he to exert control, or is he to serve? It is quite
possible for a consu]tantlggdpgﬂﬁs much of a tyrant as anyone else. I
suspect that what Bregha really intends is that the bureaucrat subsume
his own desires and ideas to those of the public. A role of this sort is

~consistent with the leadershib role as designated by Cole.

Inggrggyingly gnough, bqth Bregha and Burke observe that thﬁwh19h§§I

level of participation is also-the least likely to occur. The main reason

for this is that participation at this level invo]vegﬁéﬂio of owgg:&

Other reasons are offered. As noted above, concern is expressed that
where control of a program is handed over to the people, these people will
become dependent on the government, and subject to manipulation by the

government.

These are odd objections. We have already identified that the major
barrier to increased participation is government resistance, and the

tendency by the government to manipulate the process. It is self con-
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tradictory to speak of high levels of participation and a manipulative
government in the same breath. With a manipulative government, only the
lowest levels of participation will be possible. The appearance of higher

levels will be at best a facade.

Equally curious is the objection based upon the problem of dependency.
In the case of government services, all citizens depend upon the govern-
ment. I think that the real reason why high levels of participation take
place only rarely is that the government doesn't want to sacrifice its
control over a program which it may someday wish to cancel. Community
oriented programs of the sort suited to citizen control are always the

first items to be cut when budgetary difficulties arise.

The only apparent reason why higher levels of participation are iwgéﬁ ;15

resistedyj§wbepgu§e,they involve a loss of power to the-government-and

j?iwgﬁmjgj§pr@§9rs. This resistence to high levels of participation has
special significance for the poor. The link between low lTevels of
Pﬁr&jpjp@tiQn and low socio-economic status was pointed out in the previous
chapter, especially in Cole's contributions. Increased participation is
seen as a means to overcoming the gap between the wealthy and the poor.
High levels of participation in which power is transferred are necessary

to the achievement of this goal. Even the most optimistic of the
commentators on participation admit that this transfer of power will not
take p]ace; So in order to better understand the phenomenon of partici-

pation the issue of the transfer of power and its relationship to poverty

must be considered.
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Power and the Process

/Ihg*central issue.surrounding-citizen.participation. involves_power.

The major barr1er to 1ncreased part1c1pat1on has been 1dent1f1ed as the

— I

res1stance of those 1npower to share that power Participation produce

growth and development in the participants. As people grow and develop
/ ______________ B e NS L
there is a _tendency for thevaQ assert ‘themselves and assume control.

i

This is consistent w1th Mas]ow s observation that as people ascend the

...... -

h1erarchy of needs they become more assertive and more independent. There

is also an apparent corre]at1on between increased participation, greater

PR

awareness, and higher levels of education.

If this correlation is valid, the increased trend toward participation
could be in part a byproduct of modern improvements in communications and
education. This would mean that opposed to the self reinforcing cycle of
iljgﬂiﬁiﬂnwandmapathyawhichwprevents participation, there is a self
reinfghgiggwpyglgwof”grQWth and development. Obviously, the trick is to
»thange the one into the other. The danger is that the increased awareness
that comes with better education is itself a commodity which can be
distributed equally or unequally. The growth and development advocated
by the participatory theorists could become the property of the few as
opposed to the many. Instead of overcoming the inequality with which
‘wea]th and power are distributed, this trend could reinforce that
inequality. ‘“Technical rationality...excludes by its very nature any
significant degree of citizen participation (20, 10) (because) whenever
a public official has some discretion (he) can be influenced (20, 12)
(since) through its diversified structures...the government tends to

mirror the variety of economic and social interests in our community...
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(so that) there exists a perpanent, mutually advantageous relationship
between public bureaucracies and established interests®. (20, 9) That

is, as Cole argued, the power structure by its very nature shares, reflects,

and reinforces the values of the privileged class in society.

1nvo]ves a. Shlft from ex1st1ng values, and therefore involves a redistri- b

[ bution of power. The res1stance to share wea]th ‘and power,’and to allow

- their values to be changed is the obvious reason why governments and the

P

/’

Jsegments of soc1ety whose interests.are protected by governments don't
{get enthused about the benefits of part1c1pat1on In turn, this explains
why most exercises in participation are not of the sort which permit a

significant degree of input from the citizens. (12, 16-17)

So, participation, real participation in which some power is trans-
ferred from the government to the citizens is a threat to the power base
of the government. The other objections to increased particibation stem
'%rdhwthis point. In particular, the objections based upon rationality
and efficiency are secondary considerations. No deeisidh‘id.made so]e]yfi/

on the basis of hard technical data. A1l decisions are made on the basis

of individual and group values.

The question is then, whose values should predominate? One of the
documents which discusses participation suggests that, "sometimes (when)
there are no clear cut reasons for selecting one alternative over another,
the choice must be made on the basis of what is most acceptable to those
to be affected". (28, 25) What other basis is.there? A view of this

sort suggests that there are other reasons for choosing a particular

On the other hand, successfu] citizen participation of any sort av///
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alternative than the needs and interests of those who are affected. It
also suggests that deffering to those affected is only important when
there is no clear cut reason to do otherwise. This supports Bregha's
contention that there is an entrenched set of values and interests within
the bureaucracy which will influence not only how government goodies are
distributed, but also to whom. Attitudes and values which are consistenf
with this point of view are opposed to the goals of participation and
would have to change if real participation is to take place. From the
standpoint of participatory theory, the only valid source of goals and

values is those who will be affected by government action.

So, in a forum designed to encourage interaction between government
and citizens for the purpose of changing the values of those involved,
"the burden of disciplining one's attitudes will invariably rest with
government officials. Their (position) has to be used in a restrained
way...and...with self discipline if the group is to establish the basic
trust among its members and operate with respect for the principle of
reciprocity". (20, 20) In fact, -the situationis-even more -precarious
than this because while people will be suspicious of government officials,
once these suspicions have been allayed, these same people in whom has
been inculcated a respect for and a deference toward expertise and
authority. So not only must the expert mitigate the natural suspicion
and hostility that will initially be directed toward him, he must also
control his own tendencies to exercise his leadership options in an
authoritarian manner. The object of the process is to initiate growth
and change in the participants through the meeting of their needs.
Authoritarian behaviour defeats the formation of group identity and values,

and in turn the objectives of the participatory process.
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So, the rea] barrier to participation is that the power-in- society ?//

1s vested in_a group of persons who have. shared.values. The1r se]f

lﬂterestwmswthreatened by a process which would change,th¢§€eY¢1“eS as
hell#§§mr§ducingwtheir,cpg;gg]“angwguthohjty. The present inequity in
the distribution of power would perhaps not be so problematic if the
distribution of basic goods and services didn't mirror the distribution
of power. As Cole and others'hoint 6dt;>the dishhibution ef poweh; end
social and economic well-being-are intimately related. So, the develop-
mental goals of participation become especially important when the
process involves the poor. Yet, if the shift of power is an important

feature of the process, then the poor are in the ironic position of being

those in society who most need to participate and those who are least

likely to do so.

U

gggyirnsggjglg_ggper is based upon her evaluation of the performance of

government run participation programs for the poor in the U.S. Judging *7 )
T N

from her comments, their track record in terms of allowing genuine

participation is poor.  Her focus in analysing-these problems is eXpresseq
=3 %‘s i
in terms of the%gsdiﬁtribution of ggweri For Arnstein, citizen partici-,

T

&-ﬂwﬁm

pat1on 15 c1t1zen _power. "It 1s the redistribution of power that enab]es

the have not citizens (who are) present]y (s1c) excluded from. the

It is the res1stance to th1s red1str1but1on of power on. the part of . %a
e o B p

1mped§hEht to the deve]opmenixqfvgenu1ne part1c1pat1on “%Qgg‘ﬁ*

Political power is the power to influence the outcome of government

decisions. Participation is the attempt to exercise that power. This
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power can be de jure power, that is power that can be recognized in law,

or it can be de facto power, that is effective power or actual power. It

is de facto power which is the most important, and which is the subject

of discussion. More and more of the de facto power in our society is.
SIS

controlled by the bureaucracy.

e

Power is other directed. It seeks to be exercised and to influence.
However, human beings have an inner need as well. Self development and
growth are needs. These needs are met partly through the gratification
of basic needs. The conflict between the need to act and the need to
grow is fundamental to participation. Effective social action is a means
to gratifying the social needs of self esteem and love. However, the
social integration and deve]opmenf which result in shared goals and a
broadened level of self interest are required in order for any social
group to act in an organized and co-ordinated manner. The need to act
brings people together. Before they can act they must be knit into a//”“tibﬁ$\
collective agent having shared goals and values. Individuals whose basic
needs are met have developed skills which enable them to meet these needs.
Their interest will be to use these skills to achieve specific ends.

They will be task oriented. Individuals whose basic needs aren't met
may lack sEillE. Their interest will be to develop skills which enable

them to meet basjgvneeds. They will be proces o\jented.

Whatever the nature of the situation, any group desiring to achieve
group ends must develop shared goals and values. This development will
be easier and less time consuming for people whose basic needs have been
met because this development is one of the skills that people need to

learn.
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Problems arise because to permit the development of process oriented

needs is time consuming. The greater the sense of urgency on the part

of the task oriented types, the greater the likelihood that process
oriented goals will be ignored, because task oriented types are in a
better position to assert themselves. Individuals who are involved in
the process partly to develop skills to meet basic personal needs will

be discouraged fgg@xggrticipating. This reticence to get invélved will
merely encourage unilateral and authoritarian action on the part of the

individuals who assume leadership roles. It is a way of ensuring that

thiggg\getadane.

This problem is exacerbated "in regard to those who for reasons of
apathy, despair, or alienation do not normally enter the process". (20, 31)
This apathy is often, but not always indicated by socio-economic status. /
I don't have a great deal of experience working with "the poor" from a
standpoint of their participation or non-participation. Nonetheless,

there are some general comments that I can make about this situation.

Poor people are a heterogeneous group as is any social grouping.
"Poor" is a label which says very little about the people to whom it is
applied. Some of these people may have physical or medical disabilities,
some may have personal emotional problems, some may be unable to find
decent work, etc. In terms of needs gratification, most of these
individuals will fit in very 1owyon Maslow's hierarchy. Even personal
bodily needs may be a source of daily concern. Problems-in gratifying
basic personal needs will prevent the gratification of higher social
needs. Persons who are poor may also become the object of abuse,

disapproval, and rejection from individuals and groups in society who
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see in these people fearful and repulsive qualities. Abuse of this sort

has a profound debilitating effect on human development.

Persons whose basic needs are satisfied develop social networks and
groupings which are directed at meeting higher needs. The ability to
form social networks is one of the skills developed in meeting basic needs.
Some of the higher needs may be gratified through political activity. So,
by reason of their socio-economic situation, because their basic needs
have been met, these people have the will to exercise de facto political
power. Persons whose basic needs have not beggﬁmet will not usually have
an interest in organizing for political purposes. They do not have the
will to exercise de facto political power. Since they will be unable to
exercise do facto political power, their relationship to government agencies
will be largely one of frustrating and anxiety<p£ggggigg,gggggggggx.
Because of this fear and anxiety, poor people are inclined to avoid

confrontation with government agencies. This in turn merely reinforces

their dependency on the government.

Obviously, the beginnings of a solution to some of the difficulties
which confront the poor would involve creating in them some sense of
personal or political power. There are several obstacles to achieving

e NN TN

this objective:

1. The bureaucracy frowns upon attempts to appropriate control and power
from them. Human nature being what it is, this would be especially true
if the attempt was made by persons over whom the bureaucracy has direct
social, political and economic power. Poor persons depend on the govern-

ment for support. In this situation of dependency, people are often
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afraid that if they stand up to the government, what little they had

will be taken from them.

2. People whose basic needs haven't been met will have difficulty
maintaining interest in matters which are not related directly to meeting

basic needs.

3. There is another pfob]em that is associated with persons of all levels
of personal development. A1l people will be motivated to achieve goals
which have material benefits. Very few people will be motivated to achieve
goals whose benefits are growth and development. Most people want benefits
that have some substance. An interesting conflict arises when, in order

to achieve the desired material benefits, some measure of personal growth
is required.' Growth and development is usually difficult and sometimes
painful. Most people will try to avoid the difficulties, but still reap

the benefits which will result from growth.

A similar situation exists with respect to the exercising of de
facto political power. Political empowerment is really an-individual Qré e

psycho]og1ca] trait. It is something that must be learned or acquired,

,,,,,,,,,,

]

but wh1ch cannot be. taught or given. As Fre1re po1nts out, there is an §
oppressor w1th1n ‘us who must first be thrown off before we can deal w1th
phgwggprggsorkwho is outside us. While this sense of empowerment cannot '
be forced upon anyone, situations can be created in which those attitudes
will develop naturally. This is the task of the community development
worker. For an interesting perspective on the method, see Freire's ’Q

Pedagogy of the Oppressed.
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At this point, I should also mention that it is not only the poor
who have low levels of participation. Many middle and upper income areas
have low levels of participation. However, there is a reason why we
should be especially concerned about low rates of participation among the
poor. If participation in a middle income area is low one could assume
several things. They might be suffering from some unsuspected deprivatiqn
of basic needs. What is more 1ikely isrthat the needs which might be met
through participation are being met in some other way. It can be assumed
that should the need arise, these persons would be able to organize on a
political basis to achieve their desired ends. However, in the case of
low income areas, the suspicion is that they are not able to organize on
a political basis. Playing a role in a process of public participation
may be an option for someone whose basic needs have been met. For someone
whose needs haven't been met, playing such a role will be difficult, but

may also be»a way for that person to improve his situation.

For these reasons, all the warnings against authoritarian behaviour

in participatory processes are espécfé{{wambokfantvwhen the process
affects and involves the poor. In this context, the reasons for Arnstein's
bitter cynicism are obvious. It is the poor who benefit most from a
program of genuine participation. It is also the poor who are least

likely to see such a program. Arnstein's experience is with the U.S.
government, but the Canadian experience has not shown us to be any more

progressive. (12, 13-23)

Conclusion
In the introduction to this chapter I indicated that the material

to be discussed could be used to amplify the tension between the partici-
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patory and representative theories. Paergjpatory goals and values aim

at developing the community by producing shared values. Representative\\/f
values are oriented ostensibly towérd technical goals and values. ;ﬁ   
reality, [gggg§gnpative_y§}y¢s are aimed at preserving power for the

- status quo. "

Because participatory values involve a shift or redistribution of
the power in society, resistance will be met from th sources. The
government will resist sharing its power. The authoritarian attitudes
of many citizens will prevent them from asserting the power which is
theirs. Authoritarian societal institutions promote apathy among the

popu]acei

In order to overcome this resistance, the "benefits (of participation)
must be perceivab]é, preferably visible and tangible". (20, 7) to all
parties who express interest in an issue. However, in order to be per}
céived as benefits, these benefits must be geared to meet the needs aﬁﬁ?ﬂf
affect the interésts of all those who might be expected to express |
interest. “There is a universal need for finding a reward either
mﬁfgrjqqu(w§pjri§qal”from engagement in participation, and no imba]ancé

in the distribution of benefits". (20, 7) Both citizens and government

must see the personal and group benefits to be achieved through partici-

pation, and must value them.

For these reasons, the process must be issue oriented, and
directed toward the ahievement of some task. The benefits of moral
and social development are intangibles. Most people won't be strongly

motivated to achieve these benefits. However, in order for a group of
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diverse nature to get together on an issue, some degree of growth must
take place. The growth and development which consists of developing
shared goals and values is a prior and necessary condition if the process
is to succeed in performing the designated task. Once the growth has

taken place, the group can address the substantive issue as a group.

The process fn which individual goals and values are transformed into 3
group values is time consumiﬁézm A great deal of give and take is required ij]tﬁ
for peoples' values and attitudes to change. Once the values and attitudes
have changed people must be allowed the latitude to exercise their will.

That is, they must be allowed the power to do what they want. It is the
time consumed in developing people's goals and values, and the demand for -

power whiéh this development creates which prompts the resistance of the

%7 However, dgspitgﬁthgwrgfistqng?mqfkgovernments, and despite the

* apathy of t@gmpggglg, I think it is clear that participation can work.
Té;mgggfions in this chapter dealing with the necessary conditions for
participation, and the hierarchial organization of participation are based

on empirical circumstances.

The necessary but not sufficient conditions are: 1. Mutual
learning or education, 2.' Two-way communication, 3. Issue orientation,
and 4. Leadership styles and roles. The underlying focus of these
conditions is if participation is to achieve its goals, good workiﬁg
relations must be established among the participants in a non threatening,

non authoritarian manner.



- 60 -

The section on the mechanisms by which participation can be developed
shows that it is possible to structure é flexible and dynamic mechanism
which will facilitate participation in a way which will respond to the

needs and interests of the participants.

These two sections provide a conceptual overview of a process which
in reality tends to be messy and confusing. They do not provide the fuel

or juice by which the process can be made to happen.

The positive tone of these two sections must be offset by the
reality of the opposition in the general community. This opposition
arises from groups and individuals who feel that their personal well
being and their power base is threatened by increased participation. This
opposition can be seen both in and out of the government. In addition,
those who stand to gain most from participation, and who most need
participation are in the worst possible position to assert a claim to

the benefits‘of participation. Poverty is a real barrier to participation.

A1l the sources consulted in preparing this chapter agree that the

unwillingness of government to share power is the single most serious

bqrrietytoﬂhigherwparticipation. However, with the exception of Arnstein,
the sources assume that the forum will inevitably be one of co—operatibn
between the government and the citizens. The government stands to benefit
from reduced opposition to and increased effectiveness of its programs.

It stands to lose in terms of power and expenditures. For the government
there is a trade off between these costs and benefits. A government
agency will try to minimize time and power loss, and maximize program

benefits. An attitude of this sort is exploitive, and detrimental to
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the process. Citizens who find this attitude offensive may be forced
into a position of confrontation. The threat of confrontation has the
effect of keeping the government more honest and more interested in

consulting its citizens.

There may be exceptions to this latter point. For example the
government may perceive itself as having the moral responsibility to
protect the rights of certain subgroups of the population who for some
reason are unable to protect their own interests. If a process of
participation threatens the rights of that group of people, the
government may wish to protect their rights by intervening on their

behalf.
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CHAPTER FOUR

CASE STUDIES I & II

In this chapter and the next, I want to examine primary and secon-
dary source accouts of citizens participation in order to test the

utility of the framework that has been developed.

There are two such cases that I want to examine in this chapter.
The first took place in Calgary: Inglewood, and the second in Toronto:
Riverdale. Both cases took place in the late 1960's and early 1970's in
areas of similar physical and social background. Both were initiated

from outside the public sector and from within the community.

Case Study I: Calgary: Inglewood

The information about Calgary: Inglewood comes from Long's book

Everyman the Planner. Inglewood is the oldest part of Calgary. From an

historical perspective, it is to Calgary what Winnipeg's inner city is
to Winnipeg. It is marked by "a variety of 1light and heavy industry,
old retail and commercial enterprises, an almost impossible web of rail-
way trackage, and some of the city's first sandstone schools". (4, 3)
Bounded by a river, it is also distinguished by trees, parks, and the

Calgary Zoo.

As Calgary grew away from Inglewood, the area's physical setting
deteriorated in the 1940's. Land was rezoned and converted for industrial
use despite the objections of area residents. This conversion hastened

the decay of existing residential and retail development. NO new
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residential and retail development took place. Physical decline of the

area accelerated and Inglewood turned into Calgary's slum.

In the 1960's the area was tagged for urban renewal. Transportation
e N
corridors and freeways were planned at the same time as schools were

being closed.

The author had been a long time resident of Alberta and had extensive
experience in communityvplagning. He formed the New Street Group of urban
designers and architects,agd\;g;\gg*gbop in Inglewood. His immediate
goal was the redevelopment of Inglewood in a manner favourable to the
residents of the area. His long term goal was to get the community to

plan for itself through participation.

In the preceding chapter, a set of characteristics was introduced.
I want to use these characteristics to examine Long's account. To save
space, I will not make extensive comparisons between chapters. Also,
because I am discussing community-based participation rather than govern-
ment sponsored participation, a discussion of Bregha's strategy is

pointless.

The four characteristics introduced in the section headed "The
Dynamic of the Process" were: 1. Education, 2. Two-way communication,

3. Orientation of leadership, and 4. Issue orientation.

1. Education
When we speak of education, we are speaking of a process in which
the activities of the community become the subject of learning. (20, 3)

In an educational experience of this sort, what individuals and communities
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learn about is themselves. This sort of education is oriented stongly
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toward the process.

From Long's account, it is apparent that he is deeply concerned
with process goals. He makes the distinction between a community planning
process which is static, and the process of creating a community plan
which is dynamic, involves a whole community and is ongoing:ww?he
objective is to accommodate the values and desires of the entire community

by planning with them instead of planning for them.

The focus of the process was the creation of what Long calls a

99@mun$ty”def%nit@nL/ Each community is unique, so each community will
have to create its own definition. There is no model for this. A
definition will consist of the perceptions that the members of the

community have of themselves as a community.

There are two senses in which a perception can be shared. The
first is implicit. Community members have a common view of something as
individuals, but the view isn't discussed or shared socia]iy. The second
is explicit. The implicit view is made explicit and changed through
interaction. Participation attempts to create perceptions which are
shared in this latter sense. In order for this process to be successful,
both the process and the information generated by the process will have
to have broad appeal. It is important to address the needs and interests
of the people at a level that is perceived as meeting these needs and
interests. This means that some attempt will have to be made to assess
the needs and interests of the community from the community point of

view, even if that view is false.
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In Long's case, the view of the community cashes out as citizen
participation en masse. The value or accuracy of the community defini-
tion will depend upon the degree to which the community has become
involved in the process. The viewpoint will change constantly as new
participants become involved, and as the community grows and develops.
This ongoing process is at once the process of community education, and
the result of the process. The definition_will reflect the shared goals
and values of those involved in the process. The community becomes its

own curriculum.

2. Two-way communication

The success of the process of definition is dependent upon good
communications. First rate communications and feedback mechanisms are
essential to reach all members of the community. Long develops a five
step criterion by which to judge the effectiveness of his efforts at
communication (4, 46) The process is highlighted by a continuing effort
to involve all members of the community. The success of the process
and by the corresponding changes in the community perception. By Long's

admission, his goals were unrealistic, and his methods failed.

3. Leadership

Long insists that the leader or planner should act as a guide or
engineer and not attempt to control the process. (4, 14) He claims that
the authoritarian leader syndrome denies the basic elements of the
community, creates mistrust, and perpetuates inequality. (4, 14) A
facilitator allows the creativity of others to emerge. He acts as a

catalyst to make the community viewpoint work.
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There are two views of leadership that Long mentions which are
especially interesting. The first is his claim that there needs to be
an affinity between leader and community. (4, 14) He claims that this
affinity is indeterminate but indispensable. This probably means that
the facilitator must be someone with whom the community can identify
and feel comfortable. In all likelihood, this means that the leader
must accept, respect, or share the goals and values of the community.

This affinity is something that some people will have and others won't.

The importance of this affinity in the relation between professional
resource people cannot be overvalued. More and more often, people are
experiencing clashes of personality between themselves and government

representatives. Clashes of this sort make it difficult for people to

gain access to public servicés and resources.H'One tactic which has been
used with some success is to permit user groups to hire their own people
to act as agency service or government workers. The affinity of which
Long speaker is easier to come by when the person involved is someone

known to and accepted by the community.

A second point of interest concerns his views on confrontation. For
groups based in the community without direct access to the government,
confrontation may be the only way to attract attention. However, Long
emphasizes the need for good relations with the bureaucracy as a means
of securing needed support. He argues that while the aims and activities
of community groups must threaten civic officials in order to gain their
attention, that these must also appeal to these people to gain their

support. I think Long is saying that community groups should carry a

big stick and walk softly.

Y
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However, first you have to have the stick. Politeness and good will
succeed oh]y as long as the government is responsive to the needs of the
people in question. Long had good personal connections with Calgary
city hall. This may have influenced relations between civic officials
and the residents of Inglewood. Frequently, civic officials will stone-
wall citizens groups in the belief that doing nothing will make the
people go away. In situations of this sort, I think that Long would have
to agree that a tougher stand would have to be made. The point is that

confrontation should be used as a tactic not as a style.

4. Issue Orientation

Initially Long's focus was exclusively on community development
through mass participation in planning. He discovered that to achieve
his objectives even partially, he had to exploit issues. Consider his
belief about individual motivation in participation. He thinks that
jndividuals must have: a. the desire to become aware, b. the time to
become aware, c. a high degree of civic responsibility, and d. the

abjlity to assimilate information.

I think Long misses the point. Very few people if any will be
motivated in the manner he suggests. Many more people will be motivated
to meet basic needs if these needs are not'being met in some other way.
0ddly enough, despite his altruistic view of human motivation, Long
acknowledges the egocentric nature of human interest and awareness. He
proposes a theory to describe human consciousness. (4, 42) He claims
that there are levels of awareness which act as limited factors in the

way individuals and groups relate to issues. These levels are: 1.
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individual, 2. group, 3. community, 4. urban, 5, regional, and 6.
global. (4, 43) These levels of awareness are always active in a self

interested manner.

There are two problems with this theory. Firstly, he conflates
sefl awareness in terms of personal or social identity with self aware-
neSs in terms of physical or geographic setting. Each of these levels
shares this ambiguity. Secondly, he fails to mention that there are
different sorts of self interest which may correspond to these levels of
awareness. For example, I can be interested in a way which excludes the
interest of others, I can be interested in a way which includes the
interest of others, but in an egocentric way, I can be interested in a
way which includes the intefg§§/of others in a non-egocentric way, and I
can be interested in a way which subsumes my interests to those of others.

These are all examples of self interest.

Despite these problems, there are a number of interesting points
in Long's views. Long believes that human awareness develops hierarchi-
cally. So does Maslow. More interesting is Long's suggestion that the

development of human awareness has a physical as well as a social com-

ponent to it. It may be that in order to interest people in participation  — -

we must not only select issues which affect their basic needs, but that
we must select issues which affect those needs in a particular social
and geographical context. Following Cole's beliefs about the importance
of local issues in participation, and Maslow's beliefs about the
importance of basic needs to human motivations, I can speculate that

most people will fit into Long's scale of awareness, and my scale of

self interest at the most basic levels.
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Long's strategy was to initiate a process of community planning.
He discovered that people weren't interested in planning unless it was
focused on specific issues which were of concern to the community. He
also discovered that interest in planning for spggifigﬁi§§gg§#gidn't
tranfer to planning in general. Items such as personal growth, community
development, and community planning were not issues of interest to the
community. Activity in these areas was essential if the community was

to deal successfully with issues that were_of interest. Long had to

adopt an approach which subordinated the 1deq1s of process orientation

and community development to more basic issues.

Although there is more to be said about Long, first I want to con-

sider the second case study.

Case Study II: Toronto: R1verda)e Luq%:

Don Keating's book The Power to Make it Happen was written about

events that took place in the Toronto area of Riverdale during the early
1970's. Like Inglewood, Riverdale is described as.g_ygrking class - -
commggiﬁy. It is distinguished by narrow streets, small houses, poor
lighting, a high percentage of renters, low income housing, and a broad
mix of ethnic groups. The area is broken by rail lines and the
encroachment of industrial land use. Like Inglewood, the area became the
target of urban renewal schemes. Residents were angered and embittered
about the intrusion of urban renewal into their area. City officials
were fearful of the kind of violence that was being experienced in the
"U.S. Community organizers were used to appease the people. Because of
their ties to city hall, the organizers were viewed with suspicion. A
group of Riverdale churches got together, obtained funds from city hall,

and hired Don Keating.



X
- 70 - SW
Keating came to Riverdale from the Chicago ghetto where he had
trained as a community development worker. His methods were basic. He
knocked on doors and asked people is_they had any concerns. Once he had
identified neighbourhood issues that he thought he could win, neighbour-

hood groups were formed around these issues.

According to Keating, the object of the exercise was to transfer
power from its traditional preserve in bufeaucratic and political arenas
to the people. This could be achieved by building an organization around
issues, and winning these issues in a manner which adhered to democratic
principles. These principles are important because “democracy (is)
fundamental to life; without it, individuals and communities are less
than human. It has to do w;fh rights that are at the same time basic
needs, (especially) the need to have control over our own destiny. This
is particularly important for those who are on the outside of things".

(3, viii)

C]ear]y,‘Keating identifies participation with human growth, meeting
basic needs (especially needs relating to self esteem or power), and

democracy. Once again, I want to use the four characteristics developed

in the preceding chapter to discuss Keatings views: ~These characteristics

are: 1. Education, 2. Two-way communication, 3. Leadership, 4. Issue

orientation.

1. Education
Keating sees particib&ETén as having value because it meets basic
needs. Through winning on issues that meet basic needs, people learn

that powerlessness and lack of organization leaves them wide open to
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exploitation. By confronting government officials over issues which

meet or threaten basic needs, people learn to see themselves as powerful
and in control. Previously they were subject to manipulation and control
of outside authority. Thus their perception of both themselves and their
government is transformed. They learn how to deal with the intimidation
of government representatives without surrendering power to them in the
process. Organizing and initiating actions is seen "as a quick and
effective way to change the way (the people) relate to their professionals"”.
(3, 30) Through organizing, they learn how to function at meetings and
committees. These are social skills the value of which should not be

underestimated in a society which is run by committees.

“If people are given the opportunity to make decisions about the
direction their lives take, they increase their dignity and self respect.
If they experience a series of victories, they enhance their self
image, and if they build and use the power inherent in every community,
they develop antidotes for the apathy that preva1]s in most work1ng
class communities." (3 81) Aga1n Keat1ng emphas1ses the re]at1onsh1p

between self esteem and power.

The position I have been working with assumes that through partici-
pation in matters which meet basic needs, people grow and develop as
human beings. Part of this growth is alleged to be a growth in moral
stature. People treat each other as equals. People become less self

centered and more oriented to the needs of their fellows.

A1l of this has a lofty ring to it. It is difficult to translate

these ideals into common sense language which would spell out their
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practical implications. Adding to this difficulty is the as yet
unresolved claim made by Schumpeter that the narrow self interest of most
individuals will prevent this growth and development from taking place.
Long had to sacrifice his ideals to the reality of the community. The

practice of participation is very different from the ideals.

Keating has a very practical approach to organizing. He focuses on
the twin goals of winning and building. (3, 63) This distinction appears
to correspond to the earlier distinction between task orientation and
process orientation. Winning isM§§§g\9rigggggL//ﬁgilgiggrigMErpcess
oriented. Although Keating maintains that both are essential and in some

ways conflicting, he appears to conflate building with winning.

The whole point of Keating's efforts is to gather people into an
organization which can exploit the power that people have in them by
nature. The way to gather people is through winning actions around
issues which meet basic needs. Action for its own sake won't attract
much interest, but winning actions which meet basic needs will. At the
outset, Keating isn't going to be concerned if he doesn't have a lot of
support, as long as he has an issue he can win, and the support to win
it. Through winning actions; people identify not only with the benefits

the action reaps, but with the process which wins these benefits.

Keating builds by wihning. Exercising community power through
community action by community participation is Keating's objective.
Organization builds power by effecting changes in both the internal
situation and the external situation (3, 99) Action achieves changes

in the external situation by winning. It achieves changes in the
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internal situation by changing the way people perceive and relate to

themselves and their community.

In building power through winning action, Keating does nét become
preoccupied with the inner situation. He assumes apparently, that what-
ever inner problems people are having as a result of his efforts to build
winning organizations will take care of themselves. He assumes I suppose,
that since winning action meets basic needs, as long as people see
winning action, and as long as their needs are met by these actions they

will keep coming out.

Keating's preoccupation with action may cause needless problems.
The process of growth consists of the development of a critical self
awareness. Having people learn about themselves and their environment
can be a painful process. There are many things we don't want to know
about ourselves and about others. (3, 110) "People (will) build to help
themselves, and to change the conditions they live in." (3, 111) However,
first they have to change. themselves. As Keating points out, there is
an inner reality to deal with, which he equates with a sense of power.
This sense of power is not developed by a simple change of self interest.

It must be accompanied by a change in basic consciousness. This change

Tast
Strac

will be reflected in a new attitude toward both the self and others.

This change must be brought about through the process of building
the community organization. The process must include more than just an
aggregation of people who have a common interest. Participation provides
a forum for interactfon with others. Through this interaction a group

bond and identity are developed. Shared goals and values result.
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Keating pays no attention to this aspect of the organization. He calls
it maintenance. In his preoccupation with power and winning, he seems
to forget that the process itself is supposed to meet basic needs, not

just the results of winning actions.

As a result of what Keating terms low organization maintenance,'the
internal relationship of the organization was marked with wrangling and
defections. From a practical point of view it is impossible to create

mass organizations which reflect everyone's values and interests, even
at a neighbourhood level. People living on the same street can be so
far apart on basic values as to make it impossible for them to work
together. However,. unless some attempt is made to be accommodating,
then whatever action takes place in that neighbourhood will not be

representative of the neighbourhood.

My question then is, is a political system which excludes without
apology the values and interests of a portion of the population any
better than the system it purports to replace? On the other hand, if
the basic needs of a significant portion of the people are being met
through neighbourhood action, should the system which achieves these

benefits be criticized if it excludes some people?

Ideally, we want to have a political framework which can meet and
serve everyone's interests regardless of differences in basic values.
In practice, this never seems to be the case. The distinction between
personal values and group values gets blurred, and as long as people
allow personal values to override group values, and as long as people

differ as to what are group values, these problems will continue.
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At any rate, Keating's action orientation leaves him largely
unconcerned about problems of this sort. Ironically, this indifference
provides him with a means to overcoming one of the barriers to partici-
pation. Narrow self interest has been cited as a major barrier to mass
participation. Keating organizes a mass organization around neighbour-
hood groups which respond to local issues and needs. People learn that
sticking up for other people's needs can be a good way of sticking up

for themselves.

So, while Keating's obsession with power and with winning creates
internal problems, these problems do not prevent people from learning

and growing through participation.

2. Two-way communication

Keating's organizing style is direct. He makes personal contact
door to door to identify issues. He repeats this contact to organize
meetings via leaflets. He encourages face to face confrontations when
dealing with professionals and bureaucrats. Person to person contact is

maximized.

3. Leadership

Keating claims that his system is democratic and participatory.
According to our earlier discussions, the leadership in this type of
organization is different from traditional forms of leadership which are
authoritarian. According to Cole, the leader is to serve the interests
of the people not to determine these interests. The leader must not

dominate.
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In Keating's account the question of leadership styles is dealt
with in the conflict between task orientation and process orientation.
Should the leader concern himself with process or with action? Using
this distinction it appears as if Keating ignores the style of leader-

ship which is compatible with his principles.

The advantage of process orientation is that it builds trust and
confidence between the leader and the people. The leader is in one sense
a non-leader to the extent that at least part of their attertion is
directed internally at the individuals within the group. This does not
seem to be Keating's style. His relationship with the people was marked
by alienation suspicion and mistrust. (3, 53-54) Keating keeps a low
profile in public, but it is obvious that he wheels and deals behind the
scenes. (3, 68) He describes his struggles with the executive as power
struggles. His relationship with the executive is negative because he
has structured the organization for action and little attention is paid

to personal maintenance.

However, if maintenance and process are so important, how is it that
Keating's methods succeed in the apparent absence of such considerations.
To maintain my hypothesis, I have to assume that the bonding and the
development of group identity occur even if Keating is unaware of it.
This would explain both the success of -his organizing, and his constantly

deteriorating relationship with the people.

Keating identifies the struggle with the group as a power struggle.
He justifies this negative relationship as unavoidable because an

“Outsider brings an obsession with building an organization (but that)



- 77 -

he (the outsider) is different. He doesn't wholly identify with the
problems of the community except to the extent that he can exploit them
to build an organization". (3, 112) In other words, he doesn't really
concern himself about people of their growth and development even if

these are necessary to the success of his efforts.

Because Keating's values differ from those of the community,
inevitably as growth takes place, and as the community develops, his
presence will become superfluous and even threatening. He defines his
role solely in terms of power. Once the community has a sense of its
own power, it will no longer need him. Keating believes that a community
development worker must be obsessed with building an organization, while
the community must be obsessed with values. It might be that a community
development worker should be obsessed with building people, or rather

with helping people to build themselves.

Although 1 héve jdentified a source of difficulty in Keating's
methods, the problem does_not prevent Keating from achieving his goals.
So, I still haven't resolved the question as to whether process or task
orientation is preferable. I think the answer to this question will
depend on the needs of the community. E£ach community will be different
in its need. Some growth will always be necessary. In Freire's case,
the basic needs of the community are met through a growth oriented .. .
pedagogical process. In Keating's case, needs are met through mass
political actions. Each worker will have his own style. His ability to

assist the community will determine the success of that style.
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The friction that existed between Keating and the community was a
mark of his personal style. This style is not essential to community
development work. Keating is aware of the problems his personality
poses. He points to the difference between good organizing and good
personal relations. (3, 145) He also cautions that a leader must not

dominate. Building means letting people get involved. (3, 149)

4. TIssue orientation
I think the foregoing is sufficient to indicate that Keating believes
that issues that meet basic needs are indispensable to successful parti-

cipation.

Again, there is more to be said about Keating's account, but I will

deal with it in the conclusion.

Conclusion
I believe that both Keating and Long confirm and add to the useful-
ness of the perspective developed in the preceeding chapter. I conclude

this chapter by considering the following:

1. Education

Both identify the participatory process as educational. Long
identifies this education as community education. As a vehicle for mass
participation it fails. “While growth and development are essential to
the well being of the community, they are not themselves issues which

concern the community.

Keating's focus is more narrow and precise. What people learn in

a participatory process is that they are powerful. They learn this by
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winning actions. Theylearn how to exercise this power, and how others
exercise this power by attending meetings and by being involved in winning
actions. Part of Keating's strategy is that people acquire the skill or

knowledge of how to exercise their innate power through participation.

2. Two-way communication

Long contends that good communication is essential to participation
as the medium through which the community is transformed. He used the
mass media as the vehicle through which to advertise his process of
community definition. The process failed because people weren't interested
in planning and development in the abstract, and probably didn't read his

newsletter.

Keating believed in door to door, face to face communications as an

organizingtactic. Written communications were a follow up.

The contrast in the two approaches poses the question as to whether

direct or indirect communication is the best method.

3. Issue Orientation

Long learned the hard way that jssues were essential to participation.
Growth and déve]opment can be facilitated through participation in issues.
He suggests that people's self awareness is apparently related both to
social groupings and to geographical areas. Following this lead we can
speculate that iﬁ order to generate interest in participation we need
an issue which directly affects people's social or geographical self
consciousness. Obvibus1y, jssues which affect people at the lowest common

level will attract the most interest.
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Keating's approach was direct and issue oriented. He assumed that
the only way to organize properly was around issues which affected basic
needs. He identified issues by asking people if anything was bothering

them.

4. Leadership styles _

Long's contribution to leadership styles is especially interesting.
He emphasizes the need for an affinity between leader and people. This
affinity can be cultivated by permitting community groups to choose
their own professional resource people. The other side of this coin is
that personality clashes between leadership and people will prevent

proper development of the process.

Keating apparently had this affinity at the beginning. It seemed
to consist of shared values between leader and people. However, as
Keating's value differences became apparent, a rift was created between

him and the people.

Long and Keating also add to our understanding of the barriers to

participation in the following way:

1. The most serious opposition Long encountered was from within the
community itself. Division of interest, and entrenched narrow self
interest with the community proved to be the most difficult obstacle to
surmount. This reminds me of Schumpeter's claims that narrow self interest
would make participation impossible. Notice however, that Keating

exploits narrow self interest as a tool to further participation. By
organizing in small areas around issues which affect the areas locally,

he succeeds in building a large organization which will stick up for

smaller local interests.
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2. Government funds for community based participation will almost
always be in short supply and have strings attached. Money is a constant

problem.

3. Long observes that a community control program can have the same
problem of alienation from the community that government bureaucracy

has. This may mean that citizen control is not always desirable.
A1l this leaves unanswered three related questions.

1. How should the community relate to authorities?

Long emphasizes the need for good relations in order to further the
aims of the community. Keating ignores good relations in favour of
confkontation. He argues that the real problem the community has is not
that they are not powerful, but that they don't perceive themselves as
powerful. Good relations will not change the imbalance of power. As
Keating shows repeatedly, authorities are patronizing and condescending

when they are treated politely. He maintains that democracy works

through pressure, and that pressdre can be treéted eitﬁér by money or by
organization. (3, 96) Keating's problem is perhaps that he is obsessed
with power and with winning. At this point at least we have to concede
that if confrontation is not acceptable as a style of participation, it

has great promise as a tactic.

2. Which style of organization is better?

Style of organizing is only important insofar as it enables people
to meet their needs. The criterion of good organizing is not independent
from the process. Keating's style and personality may have been abrasive,

but he got results. He didn't allow opposition or hostility to defeat
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his purpose. On the other hand, Long's aims were frustrated by

opposition.

I think the difference lies in their expectations of the peop]é and
the process. In an earlier chapter we noted that where participatory
theory maintains that growth and development can be fostered through
participation, representative theory maintains that narrow self interest
will defeat the aims of participation. This apparent contradiction is
still unresolved. Worse, it appears as if both theories have some
validity. Human nature is schizoid in that it manifests both these

seemingly contradictory characteristics.

I think Keating grasps the horns of this apparent dilemma and squirms
between them. He recognizes both that people are self interested and
jealously concerned with protecting their interests, but also that people
can grow and develop through participation. There is a social as well as
a personal dimension to power. Social commitments can enhance personal
interests. Although I'm certain that Long recongizes this dichotomy at
some level, he does not address it head on. None the less, the style of
organizing which is best, is that which best meets the needs of the

community.

3. What about needs and power?
| Maslow calls this his third level of need "self esteem". Self
esteem involves a self perception. This perception is drawn partly from
the individuals view of himself, and partly from the individual's belief
about how he is perceived by others. This need seems to be associated

with success. If this is correct then it is apparent that our culture
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is preoccupied with meeting this need. Success and power are two sides
of the same coin. A successful person is a powerful person in his own
eyes and in the eyes of the people who set the standard of success.
Perhaps a better label for this need would be “dominance" or “"superiority"

or “competence".

Keating clearly associates the meeting of this need with power. It
is also clear that his aim is to meet this need through participation.
Long is probably trying to meet this need although it may not be clear
to him that this is what he is doing. He is certainly concerned with

trying to change people's perception of themselves.

To sum up, the characteristics identified previously provide a useful
framework with which to examine case studies of citizen's partigipation.
It is becoming apparent that the conflict between representative theory
and participatory theory is based upon a conflict which exists in human
nature. This conflict defeated Long's aims. His aims were mass
community participation in planning. Given the basic conflict, his
expectations were probably unrealistic. Keating attempts to use this
conflict to his advantage. Ultimately the criterion of success resides
in the community. Have the communities' needs been met? Has growth and

development taken place?
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CHAPTER FIVE
CASE STUDY III

Public Participation in School Reorganization in Winnipeg

The examples of participation discussed previously were initiated
from within the community. As an example of government sponsored
participation I want to examine public participation in the reorganiza-
tion of Winnipeg schools. This will provide both a local flavour, and
some primary source material with which to test our perspective on

participation.

What is Declining Enrollment?

In the last two or three years, many of Winnipeg's dozen or so
school divisions have had to consider whether or not to close schools
within their jurisdiction. This situation is brought about by declining
enrollment. Declining enrollment is a complex phenomenon which can be
traced to three sources. These are: 1. Lower fertility rates, 2.

Out migration of school age children from one division to another, 3.

Demand for French immersion.

French immersion is a federally funded language program which is
intended to reduce friction between Canada's dominant language groups.
It is popular with parents in higher income areas. The demand for French
services reduces English enrollments and creates pressure to convert

unused space in English language schools for French programs.

When a division is having trouble with its enrollments, a review

process is initiated. The process is usually called “reorganization”
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because the term “closure" is inflammatory, and since it may not be the
case that a school is shut down. There are three things that happen to
schools that can be described as closure. These are: 1. the program
at the school can be changed, e.g. from French to English, 2. the grade

level can be changed, 3. the school can be locked up.

Why are Schools Closed?

There are several issues which are directly related to a decision

to close or not to close a school:

1. Finances

Here the argument is based on the rational and efficient allocation
of funds to and within school divisions. Schools are financed in three
ways. These are: a. The provincial education levy based upon the
municipal mill rate, b. General provincial revenues, c. The special
levy based upon the municipal mill rate and assessed independently by

each school division.

The funds are aliocated on a per pupil basis—according—to several —— -

provincial formulae which include fixed pupil teacher ratios. A decline
in the absolute number of pupils means a decline in the amount of money
the division will receive from the province. The problem is that a
class of fifteen requires virtually the same amount of resources as a
class of thirty, but will receive only about half the funding. There is
a built in fixed cost associated with running a school which is rela-
tively inelastic with respect to the student population. The argument
is that in principle by closing a school, this fixed cost should be

recoverable. In practice, this saving has never been shown to occur,
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but the belief that it does occur is widely accepted among school

administrators and trustees.

2. Program quality

Arguments based on program quality are usually cited as being the
most important reason for closing a school. In general, because of the
funding formula, more students in a school means that a more varied pro-
gram can be offered. For example, most specialist teachers (physed,
library, music, French, etc.) are paid out of special levy. As the
enrollment in a school declines, these positions become more expensive on
a per pupil basis and are harder to justify to economy minded administra-

tors and trustees.

Both of these positions are based on the cost effective allocation
of resources. There are a number of subsidiary arguments which bear

directly on these issues:

a. Small schools versus large schools

Program quality is said to be better in large schools. Large schools
justify expenditures on a per pupil basis for special programs and teachers.
There is a conflict among educators as to whether or not the primary role
of public schools is to provide education in the sense of three R's, or
to provide education in the sense of learning social roles and values.
Most people favour the latter view. Because larger schools enhance
opportunities for social interaction in terms of program variety, people
who accept that the learning of social roles and values is the primary
task of education will be more inclined to accept the closure of small

schools. However, a growingvnumber of people, and especially parents who



- 87 -
are faced with the loss of a neighbourhood school, believe that although
‘program is different in small schools, quality is just as good and in some
ways better. Both sides have a literature to support their claims. No

objective data exists which favours either view.

b. Neighbourhood schools enhance property values

Lots of people believe this, but there is no documented verification
of this view. The claim is that a neighbourhood which lacks a school will
not be as attractive to people with young children. This will reduce
demand for housing in the area, and lower prices. It may be true that a
house in an area which has no school may be more difficult to sell because
the buyers market is restricted. However demand for housing could still
be strong. If so, the price should not be affected. Conversely, if the
market is weak, prices will be depressed regardless of whether or not
there is a school in the area. A school is not the only factor which
affects the housing market. While schools may be a selling point to some
people, it is likely that there are other factors which affect the price
of housing more drastically than the presence of a school. However, the
perception that schools support property values is prevalent and power-

ful.

c. Schools mirror society's values

Schools mirror and create the values of the community in which they
are located. This view is widely accepted. It is a corollary of the
view expressed earlier about the role of socialization in education.
These viewpoints support the point made in chapter two that social
institutions teach citizens how to behave in social situations. People
who value the role of their neighbourhood school will resist strongly any

attempt to close that school.
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The need to close schools is based on a set of beliefs which
predicate cost savings in dollars, énd improved program quality. These
views are shared by administrators, politicians, and citizens, but they
may be false. People resist closure because of anxiety about the well
being of their children, the value of their property, the well being of
their neighbourhood, etc. These fears may also be false. Because of
the unclarity which surrounds these issues, any acceptable solution to

school closure will have to be purely political.

The problems surrounding declining enrollment have been evident for
years. Most of the provinces have studied the issue. There is a sub-
stantial literature dealing with the technical issues. The role of the
public in school closure is examined as an afterthought in most cases.
In Winnipeg, declining enrollment has been noticeable for the last ten

years, and has been a problem for the last three or four.

There are about a dozen school divisions in the City of Winnipeg.
I discussed the issue of_public,participation in school reorganization
with six of these divisions. The basis of selection was non-scientific.
In all cases, I was referred by people who were knowledgeable about the
problem and the methods that were being used to deal with it. The

divisions with which I spoke are as follows:

1. Winnipeg #1

WSD #1 is the largest division in the city. It covers the area that
was formerly ihe City of Winnipeg (metropolitan). Enrollments are rela-
tively stable except in tﬁe portion of the division known as the inner

city where enrollments fluctuate due to a number of causes. Two or three
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small schools have been closed with little fuss. More recently, the
division has initiated a process called the South Winnipeg Review to
examine enrollments in the relatively prosperous southern portion of
the division. The administration of the division has been loathe to

discuss the process.

2. St. James #2

SJSD #2 is also a very large division and has experienced a large
decline in enrollment. For this reason they have closed six schools.
Two of these closures were done without consultation. The response in
the community to one of these closures was so acrimonious that the board
decided to implement a policy of public consultation. The first two
closures under this policy also provoked a great deal of resentment. A
subsequent modification of the process resulted in a process which closed

two schools without causing an uproar in the community.

3. Assiniboine-South #3

ASSD #3 (Charleswood-Tuxedo) covers some of the wealthiest areas.of ... .-

Winnipeg. Because some residential construction is still going on,

ASD #3 has a relatively large and stable population. However, the older
areas of the division have experienced a decline in enrollment. One
school had had its grade level changed. Opposition to this move was
bitter and long lasting. Because of the problems with this process, the
procedure for consultation has been modified in a manner which it is hoped

will prevent further hostilities.

4., St. Boniface #4
SBSD #4 has experienced a severe decline in enrolliments. Like St.

James, no new residential construction is taking place in the division,
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so the decline is widespread. In a controversial and well publicised
move the board closed several schools and adjusted enrollments at several
others. So bitter and controversial was this process, that bad feelings
still exist. Ethnic tension stemming from the closures may have led to

the burning of the headquarters of the Societe Franco Manitobain.

5. Fort Garry #5

" EGSD #5 has conducted a task force to reorganize enrollments in the
northern part of the division where a large decline in enrollments has
occurred. The southern portion of the division is still growing due to
residential construction. Fort Garry maintains a number of smaller than
usual schools and has converted others to French Immersion without

incident.

6. St. Vital #6

The decline in enrollments in SVDS #6 has been mitigated by
residential construction in the southern portion of the division. The
northern portion has experienced a decline. Enrollments have been
adjusted during a lengthy consultation process. The process was
relatively polite and peaceful. A number of parents object to parts of
the reorganization and are planning to contest board elections in the —

fall of 1983.

The Process

In all cases, the initiative to include the public is taken by the
board. In some cases, this initiative was taken because of bad experiences
with angered residents which had occurred previously. In other cases,

the divisions were exercising foresight and prudence. All boards were
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forthright in admitting that their motives were political. Their major
objective was to avoid hostile confrontation with the public, while at

the same time making reorganization more acceptable to the public. Little
or no consideration was given to community development. Clearly, the

boards were not committed to the principles of participation.

On the other hand, the parents entered the process on the defensive.
They perceived the possible closure of their neighbourhood school as a
threat to their children and to their neighbourhood. The potential for
a hostile clash of values is obvious. It should be remembered that the
basis in fact for the benefits about closure that are held by both groups

is tenuous and for that reason unimportant.

Once again, to help understand the process I will use the categories
introduced in the third chapter. These categories are: 1. Education,
2. Two-way communication, 3. Leadership, 4. Issue orientation. The
last category can be dispensed with since this is a single issue event.

I will forego using Bregha's hierarchy since doing so will add nothing
extra to the discussion. I should mention that the staging process
advocated by Bregha resembles closely certain aspects of the processes
which were used by the school divisions. Frequently, when trouble ensued,
an obvious deviation from Bregha's recommended procedure had occurred.

To me this indicates two things. First]y, Bregha has hit upon a des-
cription of government community interaction which is applicable on a
practical basis to the real thing. Secondly, when his staging procedure

isn't followed trouble ensues.
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I should also mention that the major difference between genuine
participation and pseudo-participation is not whether or not the citizens
are granted control. Genuine participation takes place when the govern-
ment is concerned about meeting the needs of the citizens, when it meets
the needs of the people, and when the people are satisfied that their
needs have been met. Genuine participation is an attitude and a rela-

tionship rather than an institutional arrangement.

1. Education

The developmental objectives of participation are to promote shared
goals and values. The process which achieves these objectives also
creates a group identity. On the negative side, this process helps to
overcome the natural suspicion and narrow mindedness with which most
people approach participation which involves government. The process to
reorganize schools made use of several tactics designed to overcome

suspicion.

For example, one prevalent problem in participation is bureaucratic
unwillingness to permit outside consultation. Permitting such consulta-
tion is a means to overcoming suspicion. FGSD #5 and ASSD #3 used outside
consultation as a cata]ysf for the process. The situation arose through
a challenge by the parents to a piece of data which hadbggpﬁ§ybmitted by
the administration. The parents demanded and received permission to seek
outside consultation. The consultant reports confirmed the original data.
This procedure helped to create an atmosphere of trust and confidence.
Simi}ar resu]ts were obtained in SJSD #2 and in SVSD #6 by other means.

In general an accommodating, patient, and supportive attitude on the part

of the administration helped to create a feeling of group identity.
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Another change which had to take place was to move the parents from
suspiciously defending their own territory against the other parents, to
defending a territory common to the entire group. When this shift occurs,
each person sees the entire affected area a$ "his". This outlook is

shared with all those involved.

This changé was brought about in two cases. One of these was in
FGSD #5, and the other in SJSD #2. The key seems to be to create a
situation in which each individual can transfer his loyalty from the
smaller territory that he defends from the start to,ngzlgggSE’Egﬁzitory,
. witQEEE_fggliggwggﬁif‘hs_iixgiving up something that nobody else is
giving up.ﬁin other words, if anyone is perceived as losing in this
matter, everyone must be perceivggwgé\19§ing. This shift appears to
occur more easily when there is a definite territory which each involved
person defends initially, and when there is a focal point which is common
to all of the smaller territories, but which does not in the eyes of the
participants favour any of them. In the two cases under discussion, the
high school provided this focus. By addressing the problem from the
perspective of the high school, the people were able to avoid territorial
conflicts over junior high and elementary schools. Obviously any pro-
cedure which cannot provide a focus of this sort will not be able to

overcome the territorial instincts of the participants.

One aspect of the process which is supposed to take place is the
mutual learning between participants and bureaucrats. Where successful
processes took place everyone agreed on a wide variety of data and issues.
Everyone agreed that a deep respect had been developed by the parents

for the job done by the administration. However, none of the adminis-
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trators was willing to say that he had developed the same respect for the
roles of the parents. The parents were aware of this and responded with
cynicism. They felt manipulated. I think that this lack of mutual
respect reveals a flaw in the process, but I will explore this conjecture

later.

So, there are two components to the educational part of the procesé.
The first is the overcoﬁing of the negative, narrow attitudes that many
people bring with them to the process. The second is to promote the
growth and development of the group. In those processes which failed,
the initial suspicions were never dealt with. In general, the processes
were aimed at overcoming the hostility without promoting any substantial

growth.

2. Two-way communication

A free flow of information was considered to be eésentia] to the
process. Firstly, it was important to overcome suspicion and territorial
instincts. Withholding information or creating the suspicion that
information is being withheld will prevent both the overcoming of
suspicion and the promotion of growth. Some administrators adopted an
open door policy which included disc]osure of all relevant information.
This promoted an atmosphere of trust and friendliness, as well as
creating a widespread common v%éw-éé £o»wﬁé£7were.thevfacf§: ﬁhe;eufhe‘-‘

process turned out badly, there is widespread suspicion that information

was being withheld.

Secondly, two-way communication was important as a means of involving

the larger community. For the process to be a success, it was not
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sufficient for only those who have participated directly to have shared
in the process. The success of the program depends upon the acceptance

of the results by the larger community.

ASSD #3 built its committees up from the school to the ward to the
district level. After each meeting of the district committee, the ward
reps returned to the ward committees and the school reps then returned
to their schools. In this manner all relevant information was disseminated
to all members of the interested public by someone they knew. A community
awareness of the process was created. SJSD #2 and FGSD #5 achieved the
same results by slightly different methods. SVSD #6's program was run
slightly differently than the others. They traded upon an open door

policy and a good public image to create as broad an impression as possible.

In discussing the role of communications both Bregha and Long stress
the importance of the mass media. However, the experience with school
reorganization indicates that face to face communications is a superior
means of disseminating information, and particularly when the speaker is
known to the listener. People can get interested and will listen to
issues they might otherwise not be interested in when the speaker is known

to them.

 This suggests several things. For example, mass media are probably
not the best way of reaching the larger public. This may place a size
limitation on the area that can be accommodated in a program of public
participation. In order to exploit efficiently the method adopted by
ASSD #3 some limitation would have to be imposed on the number of layers

in the pyramid. Involving a large number of schools without some
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effective means of disseminating information as happened in WSD #1 and

SBSD #4 is a sure way to create trouble.

3. Leadership: Thé Orientation of the Bureaucracy

Even in participatory processes which do not involve bureaucrats
directly, a hostile or uncooperative bureaucracy can create problems
since ultimately, the resolution of issues identified by the citizens
must be dealt with by government agencies. In a process sponsored by the

government, the role of the bureaucracy takes on added importance.

In a school division, the legal power and responsibility for division
affairs resides with the trustees. However, because the board members are
usually employed elsewhere, and because they usually lack the administra-
tive skills, much of the real power is the property of the superintendent's
office. The super controls program, budget, and the allocation of human
resources. Their expert opinion on educational matters carries great

weight with the board.

The relationships in the process t0'reorganfze'3ch0015 were com-
plicated by the variety of interest groups involved in the process. These
are trustees, superintendents, teachers, principals, parents and non-parents.
These groups may be heterogeneous. The values of the first four groups
are oriented towards the rational allocation of resources. The concerns

of the parents are supposed to be opposed to these.

Given this basic difference, some fairly dramatic shifts in values
can be expected to occur. Our categories suggest that the administration
should take the initiative to bridge the gap in values. However, an

interesting problem occurred in school reorganization. A1l involved
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parties complained that a large number of people who turn out at meetings
to deal with this problem are professionals, and particularly educational
professionals. In addition, there is a tendency among persons who attend
these meetings to select as members of review committees persons who have

professional and educational backgrounds.

These concerns have a strong emotional component. However, the
parents beliefs and values also have certain aspects in common with
those of the board and administration. These shared beliefs may include
the belief that program quality is better in large schools, that financing
is more efficient in large schools, etc. They may also include beliefs
about the best way to solve problems i.e. by using rational models,
rational methods, etc. However, because these shared beliefs do not
include or allow for consideration of the more emotional parental concerns
for children and neighbourhood there is a danger that these concerns will
be left out during the process. I think that it is natural for people
to try and avoid points of conflict, and to establish relationships on
the basis of what they share or have in common. I think that it is also
natural for people who place great faith in rational methods to place a
reduced emphasis on matters which have a significant emotional basis.
However, if the process is to be genuinely participatory, if it is to
create a genuine consensus of beliefs and values among all participants,
including the leadership, special efforts must be made to deal with all
relevant beliefs and values. In failing to do this, both the parents

and the administration jeopardise the successful outcome of the process.

The important thing was that the administration had to avoid being

perceived as hostile to the wishes of the involved community. This was
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extremely difficult, but in most cases was done successfully. The
exceptions took p]aée in ASSD #3, SBSD #4, and twice in SJSD #2. In
these cases, either the process was structured in such a way as to
threaten the parents, or it was clear to the parents that the adminis-

tration was proceeding with its own plans for reorganization.

At any rate, the administration usually tried to be non-threatening.
This was achieved in a number of ways, some of which have already been
discussed. One senior official believed that his own views and values
should not be allowed to intrude upon the process. He did not consider
himself to be a leader. A good relatidnship between the administration
and the community was helpful. Non-voting observer status on the review
committees helped to maintain a non-threatening posture. Once the
relationship was set on a positive basis, the only problem the adminis-
tration had to deal with was the constant tendency of the citizens to

defer to the expertise and authority of the administration.

4. Issue orientation

A single issue situation such as this does not require discussion.

5. Barriers

Briefly, some of the major barriers were:
a. lack of written policy establishing structure, procedure, and.mandate
of the review committee
b. lack of political commitment at the board level or in the adminis-
tration to the review process.
c. a process structured in such a way that it appears to the parents

that they are being forced to make a decision acceptable to the board
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d. indications that the board and/or the administration is proceeding
with its own plan to reorganize schools without consulting the public

e. a process which forces one group of parents to confront another group
of parents

f. failure of board to accept or consider parents views

g. single issue participation has narrow appeal within the larger
community

h. tendency for people to defer to authority figures

i. unreasonable resistance on the part of individuals to develop shared

goals and values.

In addition to the five areas discussed above, there are a number
of factors external to the process which affect the outcome. These are:
1. the financial situation of the division, 2. the size of the division,
3. the nature of the community, 4. the status of the various professional

groups.

1 & 2. The financial status and the size of the division

The financial status is determined partly by its tax base, and
partly by its size. Support for small schools comes from the special
levy assessed by each division, since provincial support for these
schools will be reduced. The board and the super's office have an
intuition as to how much ghe special levy can be raised without provoking
hostility on the part of taxpayers. This resistance can be provoked in
two ways. Firstly, a certain absolute increase in the special levy will
bring about resistance. Secondly, an increase which falls within the
absolute level may provoke objections from taxpayers who do not live in

the area adjacent to the school which is being supported by the additional
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levy. So a relatively small school division will have an easier time
selling small schools to its residents thén will a larger division. A
school division with a strong tax base will have an easier time supporting

small schools.

FGSD #5 is relatively small and has a strong tax base. It is better
off relatively than the others. ASSD #3 and SVSD #6 compare favourably
with Fort Garry in terms of size but have a much weaker tax base. SJSD #2
has a very strong tax base, but is also very large. WSD #1 is huge and
has a huge tax basé. SBSD #4 is comparable in size to Fort Garry, but has
a weak tax base. These viewpoints are largely intuitive. They are
based on the responses of trustees in the six divisions. Naturally, the

other factor which affects these judgements is the decline in enrollments.

FGSD #5 believes that they can afford to support small schools, hire
better personnel, and sell these slightly higher than average expenditures
to their taxpayers because of the size and spirit of the division. SJSD
#2 can probably afford to do some of these things, but because of the
radical decline in enrollments, and because trustees don't believe that
they can sell the higher tax increases to taxpayers who live in areas
remote from small schools, small schools are closed. ASSD #3 is not
concerned about size, but they are concerned about taxes. They believe
that they have run out of room to manouever. St. Vital is not concerned.
SBSD #4 is really feeling the pinch. They have a decline in enrollments

and a weak tax base.

The divisions with stable enrollments, small to medium size, and an

adequate tax base also happen to be those divisions which have relatively
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good relations with their parents. It appears as if the wealthier
divisions have a better track record in terms of participation, although,

a poorly structured process will create problems anywhere.

3. The nature of the community

In the wealthier and newer areas of the city, ethnic and cultural
factors appear to be less important than economic factors in community
1ife. So, if wealth is an indicator in most of the processes I have
considered, the community 1s‘re1ative]y homogeneous. Education levels
are also significant in these communities since they have a high

concentration of professional people.

In the older areas of Winnipeg, there are a higher percentage of
ethnic groupings. The only situation in which this difference became
apparent was in St. Boniface. Some persons argue that long standing
ethnic tensions in SBSD #4 prevented the development of an orderly
process. Others argue that a well run process could have smoothed over
these tensions rather than exacerbating them. Whatever the truth in

this matter, the situation in SBSD #4 has polarised along ethnic lines.

4. The status of the professional groups

Another factor which affects the outcome of the process is the
relationship between the divisions and their professional staff. Teachers
and principals stand to lose a great deal in these processes. If schools
are closed jobs may be lost. If small schools are supported, teachers
may be asked to teach split grades, double classes, extra subjects, or
to perform other extra duties. bespite this potential conflict, everyone

agreed that the co-operation of teachers and principals was essential to
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the success of the process. In order to stabilize the role that these
groups play it is important that their special interests by resolved
outside the process. If members of these groups felt that their
interests were threatened by the process, they might attempt to protect

themselves during the process.

Relations in FGSD #5, SVSD #6, and ASSD #3 are excellent. They are
strained in SJSD #2. In SBSD #4 there are obvious factions within the

professional groups. In WSD #1, the situation is neither here nor there.

Again, the bottom line appears to be money. Divisions whose financial
situation is secure have a history of trouble free collective bargaining
to fall back on. Their relations with their staff are excellent. Divisions
who have felt the pinch have had bargaining problems. Their relations

with their staff are less than good.

Conclusion
The importance generated from public participation in school
reorganization adds to the perspective on public participation in the

following ways:

1. Education

The importance‘of developing a common viewpoint is stressed. Failure
to do this creates hostility. However, mutual learning did not take
place. Trustees didn't think that they had learned very much. Parents
learned to appreciate the difficulties faced by members of the board and
the super's office. This confirms the tendency of the government to

exploit the process.
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However, it is exploitation of a funny sort. The boards were open
in their refusal to surrender power. This was understood from the outset
and did not in itself pose a problem. However, it is essential that all
values and beliefs relevant to the issue be sharéd, including those which
create conflict. It is through working out the conflicts that the process
transforms the participants. In the cases under consideration, the
parents shared certain beliefs with the administration, or they allowed
themselves to be convinced that certain of the beliefs held collectively
by the group were more important than others. Because of this, some of
the beliefs and values held by the parents were ignored, dismissed, or -
were not dealt with adequately during the process. Because these beliefs
were not dealt with, the feelings of commitment, of bonding, and of
mutual learning were not developed to the maximum. This failure seems
to be one of ignorance rather than of negligence or malice. To the
extent that information, beliefs, and values were shared, bonding and

group identification took place.

The role of territorial considerations introduced by Long was a
prominent factor in successful processes. However, the role played was

to allay fear and suspicion rather than to promote growth and development.

2. Two-way communication

The importance of face to face communications was stressed as the
best way to create a community wide viewpoint on the issue. However, if
face to face communications makes things better when the process is open
and friendly, it makes things worse when relations are bad. The atﬁitudes

of the communicants are important.
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Again, the territorial factor played a role. If effective face to
face communications are to take place, the size of the involved area must
be reduced, or the time allowed for the process has to be extended.
Communication via mass media was found to be less effective than direct

communication.

3. Leadership

Non-hostile, non-confrontational leadership was essential. Even the
most trustworthy and democratic of administrators were viewed with suspicion
and hostility by parents. When steps were not taken to overcome this
hostility, trouble ensued. Again, the role played by the administration
was not so much to promote growth and development as it was to avoid
procedural hang ups and outbreaks of hostility. This role is consistent
with the objectives of the various boards which were largely to avoid

confrontation rather than to promote participatory democracy.

4. Issue Orientation

Single issue participation attracts only those persons who perceive
themselves as being directly affected by school reorganization. Because
schools have a relatively narrow role in community life, the people who

turned out represented a fairly narrow spectrum of society.

5. Barriers

A1l of the fears expressed by Bregha and others about the problems
which can occur in government/community relations were justified in some
measure. However, a carefully crafted approach designed to avoid these

problems can be successful. The onus is definitely on the board.
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At this point, there are a coup1e'of things that I need to work out.
My initial position was that human beings possessed an innate potential
for growth and development. This growth and development is recognizéble
on the one hand as a growth of critical consciousness, and on the other
hand as personal, social, and technical skills by which groups and
individuals can meet their own and others basic needs. Opposed to this
potential for growth and development is an entrenched narrowness of self

interest which resists and destroys growth and development.

The focal point of this resistance is power. Power 'is held by most
of my sources to be of central importance for participation, especially
when the poor are involved. Power makes people feel good about them-
selves. Power is the ability to meet basic needs. Social or political
power derives ultimately from groups who exploit their individual abilities
collectively to appropriate economic goods and services for the benefit
of those who are plugged into the group. So although power and self
esteem needs are third in Maslow's hierarchy, the satisfaction of this

need is intimately related to the ability to meet all needs.

One group of people will object to power being granted to another
group of people when they perceive that transfer of power to be a threat
to their power, and especially if that transfer of power affects them
in a way which will reduce their ability to meet more basic needs. In
our society, meeting needs and especially meeting needs for power and

self esteem is competitive.

There are two aspects to meeting a need if the foregoing is valid.

Firstly, a person/group who lack the requisite skills or connections to
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meet needs will have to develop these skills. Secondly, a person/group
who already has the skills will have to exercise them. Meeting needs is
an ongoing proposition. Meeting needs reinforces peoples' sense of power

and self esteem.:

Having said this the peculiarities of the process to reorganize
schools are less troublesome. Most of the process that took place occurred
in middle class areas. People's needs are generally well met. They have
the skills to meet these needs. Participation is a means of meeting needs
in this case, not a means of developing skills to meet needs. Develop-
ment goals will have little relevance in situations of this sort. Power

will have a lot of relevance.

People will perceive school closure as a threat to their well-being.
Schools project an image into a neighbourhood. This image affects the
way in which the people who live in the neighbourhood see themselves.
People will fight to improve their neighbourhood school because it affects
their self esteem. They will fight to keep their school from closing

because this will reduce their self esteem.

The feeling of being threatened explains the high levels of suspicion
with which people approach the process to reorganize schools. The amount
of anger and bitterness which occur during the process is inversely
related to the degree to which peop]é perceive themselves as having been
successful i.e. their power was confirmed. The apparent issues of
- technical values and of neighbourhood concerns are never verified. The
alleged savings have not been shown to occur. The alleged damage to

children and property has not been shown to occur. The real issue is
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power. The objective of the process is to avoid angry confrontation.
The success of the process is dependent upon several factors. However
the ultimate difference between a good process and a bad one depends
upon the willingness of the board to go along with the wishes of the
parents. The difference between the bad experiences in SBSD #4 and ASSD

#3 is one of size rather than of kind. The bottom line was money.

So in processes of this kind, process goals are irrelevant. A
significant degree of agreement on values already existed. Most indivi-
duals believed in the rational allocation of resources given the current
fiscal situation. The dominant but unproven perception that closing

schools will save money was pervasive.

To sum up, the experience in school reorganization shows the relevance
of the four characteristics, the relevance of Bregha's hierarchy, and the
importance of power in certain types of situations. It also confirms the
barriers that human nature places in the path of participation, and the
importance of dealing with these barriers if the process is to succeed.

It does not confirm the importance of process goals in participation
because in most cases, the people who participate have already developed
the skills needed to meet basic needs. If some portioﬁ of the affected
communities lacked these basic skills they either did not_participate,

or they weren't elected to the review committees.
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CHAPTER SIX
PARTICIPATION: WHAT IS THE BEST STRATEGY?

In this chapter, I want to tie up a number of loose ends that have
arisen because of the discussion of the case studies. The conflict
between the participatony theories and the representative theories has
been shown to represent two conflicting sides of human nature. A skill-
fully run process can survive and flourish in spite ofbthis potentia]
conflict. However, there are three questions raised by the case studies»
which need to be answered. These are: 1. Is government sponsored
participation to be favoured over community based participation? 2. Is
confrontation to be favoured over non-confrontation? 3. Is the real

role of participation to assert and to gain power?

In order to answer these questions properly I must first address
another problem. Initially, participation was characterised as the attempt
by citizehs to influence those who have the power to make decisions. Most
of the resources that I consulted to prepare the third chapter focus on
political powér as the only relevant issue in participation. The case
studies exhibit a preoccupation with political power. Is the only meaning-
ful sense of the term "participation" the sense in which citizens try to
influence politicians? if this is the case, what happens to those citizens
who lack the personal and social skills that are necessafy to exert
political power? There must be a sense of "power" and "political" which

does not include necessarily governments and bureaucracies.

As part of my study of school reorganization, I tried to study

participation in inner city schools. I was told by persons who are
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involved in school reorganization that lower class or working class
people do not express the same sort of interest in school related matters
as middle class people. WSD #1 and SJSD #2 have both closed schools in
Tow income areas with 1ittle opposition. I hoped that if there was a
different style of participation to be found in Winnipeg, it would be

found in the inner city.

The information in the following discussion is drawn from a number
of sources. One important source is the bibliographical material
numbered 11, 13, 14, 16, 17, 21, 22, 23, 26, 27, 30, 31, 34, 42, 43, and
44, Another important source is personal interviewﬁ. I interviewed a
number of knowledgeable persons. I have not quoted or made reference to
these persons for two reasons. Firstly, I want to respect their privacy.
The interviews were confidential. Secondly, the views I have presented
in what follows is a synthesis of viewpoints drawn from both the literature
and the interviews. The credit for the information which is of value
belongs rightly to my sources not to me. However, I must accept respon-
sibility for any distortions or inaccuracies which may have occurred due

to my attempt at synthesis.

Participation and Inner City Schools

In earlier chapters I claimed that income and education are directly
related to the gratification of basic needs and to the wi]]inghess and
ability of people to get involved. Although persons from low income
areas are less likely to get involved, they have more to gain from
participation, since through participation certain basic needs can be
met, and skills can be acquired which will assist people to meet basic

needs.
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Winnipeg is sometimes referred to as a donut city. It consists of
a ring of relatively affluent suburbs, and a core area marked physically
by decayed buildings and services, and socially by a high proportion of
people who have special needs. Relative to the suburbs, the inner city
has a high percentage of people who are considered to be disadvantaged.
Whatever the overall nature and causes of the problems that inner city
residents have, they are frequently accompanied by low income. The demo-
graphic characteristics of this area are readily available in a variety
of documeﬁts published by Stats Canada, Institute of Urban Studies, and
Social Planning Council of Winnipeg. For my purposes it is sufficient to
point out that among those persons described as having low incomes are a
~disproportionate number of older people, disabled people, single parents,
and native people and other minority groups. The problems of native people
are of particular concern since the indicators of social difficulty for

native people are the highest for any group.

The tri-level project known as the Core Area Initiative (CAI) was
formed initially to deal with these problems and particularly with the
problems of native people. Since its inception, the CAI has wandered
from its original goa]s. In addition, Greater Winnipeg Development Plan
(P]an Winnipeg) has as one of its major policies, the revitalization of
older neighbourhoods. Most of these older areas fa]] within the boundaries
of the CAI as these were defined in the Social Planning Council's document

An Analysis of Social Problems, Needs and Trends for Winnipeg.

It is generally acknowledged that schools play a vital role in the
life of a neighbourhood. Schools are both a shaper and a mirror of

neighbourhood values. They provide public space both inside and outside
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the school. For historical reasons, the inner city is short on public
space, especially green space. It is odd that neither the CAI nor Plan
Winnipeg make any mention of a resource as important as schools in their

plans to revitalize the inner city.

Since schools in the inner city are acknowledged as being an
important resource, and since the term "revitalization" almost by defini-
tion must include people when it is being applied to urban neighbourhoods,
it seems to me that schools are an obvious place both to check the vitality
of a neighbourhood, and to begin a program of revitalizing a neighbourhood.
For these reasons, I wanted to check participation in inner city schools.
To a certain extent, my investigation was hampered by the non-co-operation
of WSD #1. The material used in this section was gleaned largely from

conversations with people who worked in the area.

Inner City Schools

Inner city schools are marked by a number of distinguishing
characteristics. Achievement levels are lower, incidence of health
related problems is higher, truancy and drop out rates are higher, etc.,
relative to other parts of the city. A variety of causes can be cited

to account for these problems.

WSD #1 has completed a number of studies which document the school
related problems of the inner city. (26; 27) Factors which éffect
school performance include education level of the parents, marital status
of the parents, employment status of the parents, and the mobility of

the parents.
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Relative to the rest of the city, the inner city has low levels of

L 2 >
parental education, a high proportion of single parents, high levels of

unempioyment, and high ratesdgf_mé@i1ity among parents. These factors

influence performance in a number of ways. A parent with a low level of
education may not perceive schools as being important to his child's well
being. Without parenta] interest and support, a child may lose interest

in school. The child's performance and attendance will suffer. The child

may drop out of school without completing high school.

Parents who have low levels of education are more likely to be
unemployed. This puts a lot of stress on the family. In addition,
unemployed families tend to mgxg/ffequent]y. The quality of houéing in
the inner city varies widely from neighbourhood to neighbourhood, and
within neighbourhoods. Families who are unemployed may move frequently
in search of decent but cheap accommodation. Frequent moves increase
truancy which in turn will affect performance. One source estimates
that there are more than 2,000 children between the ages of nine and

\-’_\/
thirteen who never attend school. Since the education level of the

parents has a direct relationship to both the performance level of the
children and to the employment level of the parents, the situation I

have just described can become viciously self reinforcing.

One way to break through this cycle is to gain the support of the
parents throughﬂQEhggl\E?mmunity outrgach programs. Attempts to reach

S

the parents through these programs are hampered by a number of factors:

1. Educational level of thekparents
Parents with low levels of education don't perceive themselves as

fitting into the school system. This problem can be exacerbated if the

4%?
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“school is staffed by'pebpie who don't understand the needs of the
community or who reflect values which are inconsistent with the values
of the community. It is important for professional resource people to

have what Long calls an affinity with the community.

2. Llanguage barriers

Frequently people 1iving in the inner city speak a language other
than English. Their children speak English fluently, but often the parents
speak 1ittle English. Because English is the language spoken in most of
the schools, parents who do not .speak English may have trouble relating
to the school in a positive way. Because of this, they may not express

needed interest and support for their children's school activities.

3. Mistrust of government agencies

Families who have a great deal of contact with the government service
agencies are often suspicious of the motives of outreach workers. Many
bureaucratic social service agencies have an adversary relationship with
their clients and with other agencies. This negative relationship pro-
vokes mistrust and hostility among the parents which is then transferred

to the school system and its representatives.

Almost all government activity which takes place in the inner city
has some effect on low income families. The influence of social service
agencies is obvious. Less obvious are the effects caused by housing
programs for example, or by regulations which affect housing. City
building code standards may result in the boarding up of, or demolition
of affordab1e low income housing, forcing families to move. Similarly,

construction by MHRC may attract families to an area. (26) Activities
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have an effect on residential mobi]ity, school attendance, and school

performance.

Community Schools

Many persons living on low incomes are deprived of basic needs. In
addition to the social barriers such as bureaucratic harassment, lack of
jobs, discrimination, etc., which provide additional obstacles to human
development, long term deprivation of basic needs may also produce ingrained
personal barriers. These barriers may inhibit personal growth and develop-
ment even when opportunities are available. These barriers may take the
form of alcoholism, depression, lack of self esteem, feelings of power-
lessness, etc. which are usually lumped under the heading of alienation

and apathy.

It should not be assumed that problems of this sort are the
exclusive property of the poor. Anyone who is out of work or is subject
to some form of intense stress may be subject to difficulties of this
sort. The inability to support oneself can be devestating to self
esteem. However, long term inability to support oneself can entrench
these problems. This would be especially true if the individual is the

object of racial discrimination or other social stigmata.

One strategy which is aimed at helping people meet their basic needs
through personal and social development is the community schools program.
A community schools program involves school facilities and personnel in
school/community outreach and community development. A school should
mirror or reflect the 1ife and values of the community in which it is

located. The daily activity of the community becomes the curriculum of
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the school. The stﬁoo] piéﬁﬁyp;ovides a physical location for the
education of the community to take place. This is consistent with
Freire's belief that for an individual to grow and learn, the individual
must learn about himself as an individual, and as a member of his
community. The school program musf be sensitive to the needs and values
of the community. As the community grows and changes, so must the
orientation of the schools. In order for this to happen, the involvement
of the community is essential. At this point, the theory of community
schools and of community development becomes indistinguishable from the

theory of participatory democracy.

Community Education in the Inner City

In 1979, WSD #1 adopted a policy on community schools. The division
R ——
has been slow to implement the policy, especially those aspects which

would increase use of the school for activities which would not be directly

controlled by school staff.

Both WSD #1 and the provincial government have acknowledged the
special needs of the inner city schools. Grants have been made available
which are earmarked for expenditure in inner city schools. A wide variety
of programs and assistance are available to schools which meet inner city
 criteria. (27) These include breakfast and lunch programs, daycare and
seniors programs, volunteer programs, social needs programs. In keeping
with the policy on community schools, these programs are voluntary on
the part of the schools and the community. The programs are subject to

normal budget review. //)V
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a Théré {Q.ATSG éh dréaniiétibn known as thé Commuhityktduéééioh
Development Agency (CEDA). CEDA trains and supervises community develop-
ment workers to work in inner city schools. Funding is obtained partly
from private sources, and partly from public sources. CEDA attempts to
organize the community through the neighbourhood school. CEDA becomes
involved in a wide range of issues which are of interest to the community
such as anti-sniff programs, volunteer programs, and political activism.

(22)

CEDA workers perceive themselves as co-ordinators of and facilitators
of community activities. They try to help people meet their needs. Part
of CEDA's job is to improve levels of participation in schools. Partici-
pation can occur without the direct involvement of the government, and
without threatening the power base of the government. The argument that
some people mount, that a community school is not a community school
unless the program is controlled by the people is not valid. In the same
way it is false to claim that unless a program of participation results
in citizen control, it is not genuine participation. Like participation,
a community school is an attitude and an attempt to meet people's needs,

not an institutional arrangement.

‘The role of a CEDA worker is defined in terms of fostering a
community identity and spirit using the school as a community resource.
CEDA's efforts meet two basic kinds of resistance. Successful community

development using community schools rquires a high level of commitment
from principals and teachers. Teachers who do not live in the area or
do not identify with the needs of the community can obstruct the efforts

of the development workers. Students and parents are naturally suspicious
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of persons who do not respéct their values and culture. ‘Some inner city
schools have a hiring committee made up of existing staff and members of
the community. Prospective teachers are made aware of the special needs
of the community and of the special demands that these needs may place on

the staff.

The first barrier is equivalent to the barrier to participation which
is posed by the attitudes of the government. The second barrier occurs
in the community itself. The inner city is a catchment area for immigrant
families of Native, South American, Portuguese and Filipino origin to
name a few. Although efforts are being made to meet the needs of these
people in a way which respects their language and culture, many people
claim that not enough is being done. These linguistic and cultural
barriers create natural divisions in the community which must be dealt

with if programs of community development are to succeed.

Because of these barriers it is unlikely that a program of partici-
pation such as the ones conducted in the suburbs would work in the inner
city. Because of the institutional barriers, and because of poverty,
inner city schools do not have the interest and support of the parents
to the same degree that suburban schools do. School program in the inner
city does not reflect accurately the needs and values of the people who
live in the inner city. People living in the inner city are likely to
be less assertive, and less able to organize because thg{/lisﬁ,éiiic skills

ﬁkghd bagigZ;;EE;T~\EBW€§;;:\EEE§E’;;me people will r;;bond and participate
in matters which meet their needs. Participation can take place without
direct government involvement. The program of participation must be

organized around issues which interest the people, which meet their basic

needs, and which develop skills to meet basic needs.
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This type ofkpéftiéipatibn is notmbuilt afohnd po]iticaikpbwef;‘nor
is its basic motivation to influence government. It tries to help people
grow and develop. Confrontation with the government is not avoided. It
takes place as the need arises, and as a tactic of participation rather

than as a style.

The Answers to the Three Questions

I can now attempt to answer the three questions that were asked

during the introduction to this chapter.

1. Is government sponsored participation to be favoured over community

based participation?

a. Government sponsored: pro
The big advantage in dealing directly with the government is the
fact that they are the government. They have financial and human resources
available. They have the power to delay the implementation of plans
until consultation has been completed. They have the power to enforce

the outcome of any consultation.

b. Government sponsored: con

There are a number of problems that are associated with government
sponsored participation. These problems stem from the fact that govern-
ments are an interest group in their own right. They have interests
that are distinct from and may conflict with the interests of citizens.
Government interests may also be fragmented by conflicts within the

bureaucracy.
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Ulterior motives are one problem thaf éffects thé}rejatiobship
between the government and the public. Governments will be interested
in gaining public acceptance and support for their programs. They will
want to influence as many people as possible in as short a time as
possible. Accordingly, they will resist more complex forms of partici-
pation whenever possible. They will not make concerted efforts to
involve the larger public since the greater the number involved, the
greater the 1ikelihood that time consuming conflicts will arise. These
tendencies minimize the likelihood that developmental benefits will

occur. The public's expectations may be frustrated.

A second problem that occurs is that the program of participagion
may be run in a manner which does not attract the interest of the public,
or which does not meet their needs. In other words, a program of
participation may suffer from the same problems as other government
programs. It will be structured to meet the needs of those offering the

program before it will meet the needs of those it purports to serve.

c. Community sponsored: pro

Neighbourhood sponsored participation can take an interest in
meeting the needs and respecting the values of the affected community.
Without the limitation of a planning agenda or timetable, they can
afford to be concerned about the growth and development of the people

involved in the process.

d. Community sponsored: con
If the object of the community sponsored process is to exert overall

political pressure on the government, then a number of problems may
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arise.r The procéss may be 6ut of touch with those in bdwer, SO fhat fhér
issue may not be resolved satisfactorily. Alternatively, because of
urgency to put pressure on the government process goals may be ignored.
Also, the government may attempt to enter into an exploitive relationship
with the people. Any of these developments would be destructive of a

program of participation.

In some cases the problems can be attributed to a negative approach
on the part of the government. In other cases the problems originate in
the neighbourhood itself. Alienation and division within the affected
community can provide problems as difficult to surmount as those which -

are created by an indifferent approach on the part of the government.

The problems which arise in the neighbourhood can be mitigated by
adopting a strategy which emphasizes community development. The aims
and effects of a process of this type are at levels more basic than that
of overt political action. The skills which are developed during the
community development program can be used in the event that political

action is needed.
2. Is Confrontation more desirable than non-confrontation?

a. Confrontation: pro

Confrontation can be used as a tactic or style of participation.
It enables people to assert the political power inherent in their
organization in a direct way. Its motivating energy relies mainly on
feelings of being threatened and of territorial anger. It is often the
only course of action which is available to citizens' groups who would

otherwise be excluded from the decision makihg process.
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b. Confrdntat%on: cbh'm

Confrontation may turn some people off, and it may turn the govern-
ment off. A small minority of people can use the agression inherent in
a confrontational style to impose their wishes on a larger but less

vocal majority.

c. Non-confrontation: pro
Non-confrontation is a peaceful way of promoting growth and develop-
ment in the community in a way which can meet the diverse needs of

community groups without threatening others.

d. Non-confrontation: con

Occasionally, the only way to protect the interests of the community
may be through confrontation. Government represents a group of vested
interests. Governments are experts at stalling and ignoring dissatisfied
citizens. Confrontations may be the only way to deter them from pursuing

their desired course of action.

3. Is the real role of participation to assert and to gain power?

Much of my analysis in the preceding chapters has focused on the
question of power. Initially, power was construed to mean the ability to
get what is desired through political means. However, there are many
things that are desirable which do not require political action to attain.
Acquiring the fruits of these desires requires a kind of power too.
However, this is a more basic notion of power. This power is the power
to meet basic needs. It consists of those personal and social skills
which assist the gratification of basic needs. The acquisition of these

skills is equivalent to growth and development through participation.
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In this sense, power is both an inner attribute, and an outward capacity

to do certain things.

Having said this, it is apparent that when we talk about giving
power to the people, it should not be equated with change in the govern-
ment, or in the institutional arrangements of government. The system of
government that is attacked by the participatory theorists 1is the system
of representative government as described by Schumpeter. Yet even
Keating's and Cole's functional system is representative. What these
gentlemen are really after is a system of government which meets the needs

of the people, especially the disadvantaged.

Part of the need which must be met is the need to be involved,
because of the beneficial effect jnvo]vement has on people. In order for
this to happen, the biggest change that would have to take place would
be a change of attitude. This change wou]d have to occur not on1y on
the part of the government, but also on the part of those individuals and
groups who share the values of the govefnment, and who benefit because
they share those values. Obviously this change isn't taking place. This
means that if the change is to take place, those people who are denied a
share of this society's abundant material goods are going to have to stand

up and take their share without being invited.

So, the real problem is not so much with the system, as it is with
the people who keep the system going. Any system could meet people's
basic needs in an equitable manner if those in control are disposed to
do so. However, even if people's basic needs are met, it doesn't follow

that there will be no problems. The difficulties that arose during the
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Eebrganizatidn of échooiswfhvre1atively affident parts of Winnipeg

attest to this. The desire on the part of the parents to control the
process of reorganization is offset by the values that they share with
school administrators, and by the fact that the parents have surrendered
their authority in the area of public education so that they could pursue
their own interests elsewhere. In this case their choice worked against
their desires. They could not assert control in the absenéé of the
responsibility that they gave to the trustees and the adm{nistration.
However, these people were not deprived of verymuch by the fact that

they were denied control. In most areas of their lives they are affluent,

well developed people.

The anger and confusion that are so apparent in the case of school
reorganization do not arise primarily because of malice or ulterior
motives on the part of those involved. They arise because of the
Timitations that people's values and beliefs place on their ability to
co-operate with one another. However, if these problems are apparent
in areas where basic needs are well met, and where the participants have
similar backgrounds and values, what will happen when the public involved
are predominantly working class, and whose values reflect ethnic, and
cultural influences which may be incompatible with professional values?

I think that a very different approach would be necessary.

The point to remember is that we are talking about a process of
human development. Both the representative and participatory theories
accept the proposition that we learn to behave from interacting within
social institutions. The learning referred to in this case is "know

how" not "know that". Any social institution is an educational
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institution whethefvor not it has a formal curriculum. The curéiéﬁig@l&%yﬂh
of "know how" education consists of learning by trial and error what are

the attitudes and behaviour appropriate to given social roles and
situations. These are skills which can be useful in meeting basic needs.
The "schools" in which these lessons are taught are the home,»the work-

place, the church, the playground, the supermarket, etc.

Protagoras and Socrates had an argument about this curriculum and ﬂ%w&ﬁb

the skill or ability which it imparts. The ability is called “civic

virtue". It is that abilify which allows human beings to take part fully

in the conduct of their lives and in the lives of their communities. The
dialogue touches upon two points which are worth mentioning. First, all
people are born with a natural aptitude for civic virtue, but some people

are more gifted than others. Second, the proper exercise of that virtue

has to be learned or developed. This is important because the assumption
that is often made when efforts to stimulate participation fail is that

there is a lack of interest in the community. This may be true. However,

it may also be true that the community lacks the knowledge. "They don't

participate because they don't know how.

From this point of view, the task of participation is to teach people
how to participate by exploiting their natural aptitude. This teaching
is affected by approaching people at their level of need according to
their interests. It becomes a virtual tautology to say that a person
who Tacks the ability to participate is a person whose basic needs have

not been met. Learning to participate means learning to meet basic needs.
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In this sense, participation is aymuch brbédéf EOncépt tﬁaﬁ the
sense of participation which includes only overt political activity. It
is possible for participation to be an ongoing activity within the
community and only peripherally to involve the government. However, while
participation need not inevitably involve the government, in sbme cases,
this involvement may be desirable. As long as those involved are aware
of the limitations of both community and government, the problems can be

minimized.

Conclusion

Each of the three questions can be answered "yes" or "no" depending
on the context within which the question is being asked. In the case of
government sponsored versus community based participation, I think that
it is clear that governments could be open and willing to enter into
negotiations with the people in the manner set out by Bregha. However,
it is obvious that as long as government interests do not extend to
meeting the needs of the affected community, conflicts and clashes will
occur. Governments are composed of people who have personal needs and
interests. These will naturally come into conflict with the needs and
interests of others. Since the government cannot be relied upon to meet
the needs of persons whose values differ from those of the government,
community groups who are directly involved with governments should be

ready to part company with and oppose the government if the need arises.

Because of the government tendency to co-opt and abuse the partici-
patory process, it is especially important for community development

work to take place at some distance from government agencies.
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‘In the case of'cohfrdntation, I think it is useful as a tactic, but
not as a style. This is a personal preference. It can be useful in
situations where governmenfs are unwilling to consider the interests of
its citizens. However, it can also be used by a vocal minority to impose
their viéws on the majority. In addition, it is a tactic which can be
used only by those who already possess the individual and group skills
necessary to organize and participate. It is not a tool of community

development.

In the case of power, power and self esteem are developed through
the meeting of basic needs. This sense of power is more basic than that
of overt political power. Political power is one natural expression
of this more basic power. This basic power grows in people as a result
of their ability to meet basic needs. It is in this sense that the

focus of participation is power.
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CHAPTER SEVEN
CONCLUSION

I suspect that in the conclusion to a thesis it is appropriate to
address and celebrate briefly the triumphs of the work. However, the
material in this thesis which is candidate for inclusion in a conclusion
of this sort is somewhat lengthy. At the very least, its presentation
would be a repetition of the material from chapter three which would
include both the four point analytical perspective and Bregha's hierarchy.
In addition, it would have to include any additions to and modifications
of these sections necessitated by the information in the case studies as
well as some mention of the relevance of power to participation. If it
is important to go over this material again, it can be reviewed more
effectively on location, in the aforementioned sections. In place of
this lengthy review, I want to focus on a subject of some importance
which I have touched upon only tangentially. I want to consider the
relevance of this thesis for planners and particularly for planning
students. Obviously, those sections of the thesis which deal with
bureaucrats, leadership, and professional resources are pertinent to
this point, but I want to consider its relevance for the planner more

closely.

Initially, I became interested in participation while in attendance
at the Logan expropriatioh hearings. I was puzzled by the residents'
apparent lack of interest in the expropriatién of their homes. As a
product of my research, I have been able to provide an answer to this

puzzle. I have decided that the answer is that they couldn't or they
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didn't know how, ofhthey were affafd td. Particfpation meané théf peoplé
have some control over the day to day reality of their lives. The having
of this control is something that is learned. Confidence to participate
comes with successful day to day practice of this control. People who
haven't learned how to participate, or who have been prevented from

participating for whatever reason won't be able to attend public hearings.

This answer may not be true in any absolute sense, but at the moment
it is the best I can do. It is an answer with some practical value,
since implicit in it is some idea of what objective must be aimed at in
order to alter the situation from the residents' point of view. What
puzzles me now is why doesn't the planning staff of the City of Winnipeg
know this? I assume that in the answer to this question lies the

relevance of this thesis for the student of city planning.

Throughout this thesis I have taken some trouble to acknowledge that
side of human nature that is described as narrow and self interested.
There are actually two aspects to this characteristic. The first aspect
consists of the negative attitudes, prejudices, grudges, fears, and
anxieties which most of .us experience in some measure. In extreme cases,
these attitudes can be incapacitating. At the best of times they create
barriers which will obstruct the attempts of groups and individuals to

interact.

The second element of narrow self interest is pride, or self
esteem, or the power drive. Frequently people who are strongly motivated
to participate are hindered from doing so by their own ability to

co-operate with others. Our cultural values are oriented strongly
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“foward,individual achievément and reward. Péop1e who“perééfvé ihemsé]ves
as knowledgeable and successful frequently have difficulty in recognizing
the merit of any idea or proposal which is not their own. This happens
because they equate their personal success and self esteem with their

own dominance in competition. They are motivated to participate through

a desire to reassert their own superiority. However, group action requires

a sacrifice of individual dominance if it is to succeed.

Frequently, one person will dominate a group and the group will
reflect that person's personaTity. Just as frequently, the gfoup will
get bogged down in a protracted power struggle and accomplish nothing.
Group involvement is an individual skill that is not highly prized or
highly developed in our culture. Much of what is called working well in

groups is really just knuckling under to some authority figure.

Professional people are especially liable to be ego bound in this
manner. The entire mythos of professional life is that of individual
achievement and superiority proven in competition. Persons whose values
and attitudes are dedicated solely toward promoting their own prestige
and well being, possibly at the expense of others, have a difficult
time working with others on an equitable basis, especially if they view

~ their fellow participants as weak, stupid, and lazy, etc.

The type of person that I have been describing acquires respect for
other people grudgingly and slowly. I know of the board of a neighbourhood
group who have been meeting twice a month for almost a year and who have
yet to accomplish anything outside the board room. This group consists

mostly of lawyers, businessmen and senior civil servants. Most of their
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meetings are spent fighting for power. There is an aphorism which goes:
a committee is twelve men doing the work of one. In certain instances
this could be amended to read: a committee is twelve men doing the work

of none.

The problems that egotistic professionals may have working co-opera-
tively with each other are only exacerbated when the group includes non-
professionals. A professional can have respect for another professional's
competence and yield however grudgingly to that competence. However,
professionals are used to being treated wiEﬁﬁggfgrfEfgﬂgxwgggigigfﬁifiona]s.
They regard non-professionals as lay persons or latter day peasants:

Such persons are to be guided, directed, and advised, but they are not
to be consulted about matters beyond their limited understanding.
Professionals of this ilk will resent greatly any limitation of their
power over matters of professional concern, especially when that limita-

tion involves having to consult with or seek the approval of non-profes-

sionals.

The professionals I have been describihg in this section are stereo-
types. The qualities that have been ascribed to them are applicable to
a large number of persons in our society, not just to professiona] people,
and certainly not just to city planners. These stereotypes are indicative
of the behaviour which is encouraged by certain of our cultural values
and beliefs, and apply to a wide variety of people. However, city
planners do consider themselves to be professionals. As such, planners
are likely to exhibit the kinds of values and personalities that I have
just described. These values and attitudes are foreign to participatory

values. People who have these values and attitudes will have a great
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deal of difficulty accepting or understanding participatory values and

processes. It is likely that they won't even be interested.

Vi

Since a city planner is liable to have values and attitudes which €£@\

stress individual achievement, competitive superiority, and personal
satisfaction, why should they be interested in participation or in ‘“X

participatory values? There are I think two reasons.

Many of the sources that were consulted in preparing this thesis
point out that political participation is on the increase. This increase
is evident in Winnipeg. Planners are concerned with land use and land
development. It is clear that a further period of protracted suburban
growth is unlikely. This means that much of future land development will
consist of development of parcels of land which are already being used.
If ploughing under cow pasture doesn't affect directly the interest of
concerned citizens, ploughing down the house next door to make way for
a church, a shopping centre, or an apartment block will. When a plan
is made to convert cow pasture into residential development a number of
factors have to be considered. One of these factors will be the passive
interest of the future residents of the development. When a plan is
made to convert the house next door into whatever, an additional factor
will have to be considered. This additional factor is the active
interest of the neighbours in what happens to the piece of land to be
redeveloped. A well prepared planner will have to be prepared to deal
with people as a living force to be reckoned with, rather than as a
static obstruction which can be planned around. So, even if a planner
has no personal interest in participation, it is likely that he has a
professional interest. This is the first reason why a planner should be

interested in the participatory process.
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The second reason is that a plénner may want to become proféssiona11y‘
involved in participation. He or she may want to develop a professional
expertise in participation. This is not a job for everyone. There are
certain skills required for the job which possibly can be learned, but
there are also certain personality traits which may be innate. For
example, a skilled facilitator must be able to hold back his own views
and desires on a particular issue so that he can help others bring forth
their views. He must be a skilled arbitrator of the competition of egos
which threatens groups' interaction. He should be able to take pleasure
in the accomplishments of others. He must be perceived as trustworthy

by others, etc.

Even if a planner doesn't have these skills and gifts, and isn't
personé]]y interested in having them, it is important that their
importance to community relations is recognized. A planner who is aware
of the needs of the partitipatory process, may be able to take actions |
which will benefit his interests. For example, it may be fatal to a
process of negotiation between some interest group and the community if
the professional resource person is mistrusted by the community. A
planner who is aware of this problem could take steps to improve the

situation, perhaps by suggesting that the resource person be replaced.

To sum up, participation as community development or as political
involvement is on the increase. It is inevitable that planners will have
to deal with participation whether directly or indirectly. Because
certain values and certain skills are important to the role of the
professional person who is involved in participation, it is important
that planners become aware of participation, participatory values, and

the kind of leadership skills which are compatible with them.
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Va jor TUrrata
page 18, line 5 should read, "... Individuals and the institutions with which

they interact.”
page 31, lines 11&12, The sentence which reads,”It was not possible for a

t

small group of -like mindedé individuals to govern effectively." should be
omitted.
page 51, lines 17-20 should read in part,"...once these suspicions have been
allayed, these same people will defer to the official expertise. ™e are a
society in whom has been inculcated...".
page 97, line 6. 3Before the paragraph which begins,"These'concerns have a
strong eﬁotional component.", insert the following:
In our society, professionals are authority figures,
and they are undoubtedly chosen out of respect for their
social standing. However, this poses a problem. These parents
enter the process on the basis of their concern for their
children and their neighbourhood.
}iinor Errata
abstract line 2, read ‘which' not 'shich’.

page 7,line 16, read,'Ihave not tried...'.

page 9, line 17, read,"...participation in government..."”.
page 11, line2, read,'has two attributes.".

page 36, line 8, read,'... which if present...’'.

page 68, line 5, read,'self awareness...'.

page 70, line 3, read,'...asked people if...'.

page 91, line 10, read,'...the beliefs about closure...’'.

page 102, line 2, read,'...interests be resolved...'z
pege S1 3 hine O reod,,  oelere ny T ooT ‘O\Q«H’erms' -



