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The attached manual is devoted to the proble~ of involving the 
citizens of American com.~unities in local government decisions affecting 
develonment. It has not gestated long enough, but is delivered in 
deference to the end of the semester and the need to "produce." 

My effort has been to present a simplified explanation, in layYl'an's 
terms , of: 

1. The citizen's role in public decision-me.king 

2. The context within which. citizen participation must occur 

3. How the contextual imolications for citizen oarticipation 
can be analyzed and related to appropriate modes of 
participation. 

I have made no effort to operationalize terms involved in the 
concepts I have used. !o/ intent has been to orovide a oers~ective 
applicable t o any com.11uni ty, from New York City to Riley, Kansas. In 
anpl ying this ner~oective to a particular con:.munity the terms should 
be onerationali zed as appropria te for tha t com:nunity. 

The manual is incomolete, but its outline is clear and the nature 
of the substance to be filled in i~, I think, fairly implied. At t his 
star-e of development its scove is limited to clearly identified oubJic 
deci s i ons . Since many deci s i on ~ituations invclve I!!Ultiple decisior.s 
in both the public and nrivate sectors its utility is limited - even 
as a heuristic device. 

A thorouP'h and re~~on~ible job of develo~ing this manual to its· 
full ootentie.1 would be a major effort. I am ~till ftruP'gling \.Jith sc:r.e 
a~pec ts of concentualiza tion and I have been unable to get all of t ~e 

r elevant considerations on pa.Der and organized - still less , s implified . 
~implification _ for use by a lay public, as intended in my oroposal, 
wou]d require rigorous structuring , carefully s tat ed euidelines for use , 
the extens ive develooment of exol ana tory notes and ~raphs , and the 
provision of relatively "fool- proof" worksheets. "Ven then the complex­
ities of usin~ it \.Jould be likely to detract from its use by the 
prospective users for whom it was intended . 

In contras t to t he intent of t~is manual, it may imply more for 
research than for practical aoplication. Yet, premature as it is, I 
believe it contains the es~entials of a workable appr oach. Whether t he 
usefulness of this approach merits its furt her development is quite 
another consideration, .and one on which I solicit your opinion. 

Rlp~c tful~y;- · / 

I / \ ~ "0:~ ,('(I/; 
t/ 1 U 'c, ;L( 

William F. Swegle 

() 



A MANUAL ON 
CITIZEN PARTICIPATION IN LOCAL DEVELOPMENT DECISION-MAKING 

WILLIAM FORREST SWEGLE 

B. A., University of Kansas, 1950 

A MASTER ' S NON-THESIS PROJECT 

submitted in partial fulfillment of the 

requirements for the degree 

MASTER OF REGIONAL AND COMMUNITY PLANNING 

Department of Regional and Community Planning 

KANSAS STATE UNIVERSITY 
Manhattan, Kans as 

1971 

Approved by: 

Major Professor 



,_\_.> 

;< ld.o't. 

. /'f 
pUH'4 

·1 / / 
·c:/1 '-f 

A Manual On 

CITIZEN PARTICIPATI ON IN LOCAL DEVELOPMENT DECISION-MAKING 

by 

William F. Swegle 



Acknowledgment 

Much of the material in this manual 

related to the"decision-making context" 

is built upon ideas drawn from the work 

of Sidney Verba. The prime source was 

his article entitled " Democratic Partici­

pation" which appeared in Social Intel li­

gence for America ' s Future, edited by 

Bertram M. Gross and published by Allyn 

and Bacon, Boston, 1969 . 



Table of Contents 

Foreword 

I. The Citizen's Role In Local Development Decision-Making 

Development As Beneficial Change 
The Citizen As Arbiter Of Beneficial Change 
The Usefulness Of Cormnunity Goals 
The Interes ts And Rights Of The Citizen In A 

Representative Government 
Citizen Participation In Development Decisions 
Pre-Requisites For Appropriate Participation 
The Pros And Cons Of Citizen Participation 
Meaningful Participation 
Communicating With Representatives 

II. The Context; Of Citizen Participation 

Types Of Development Decisions 
Characteristics Of Development Decisions 
Participants Defined 
Types Of Participants 
Characteristics Of Participants 
Types Of Decision-Makers 
Characteristics Of Decision- Makers 
Characteristics Of The Political Environment 

III. Participatory Strategies And Acts 

Strategies For Participation 
Types Of Participatory Acts 

i 

1 
2 
3 
3 

5 
7 
7 
9 

10 

1 3 

14 
18 
20 
21 
21 
26 
26 
29 

33 
34 

IV. How To Determine "Appropriate" Citizen Participation 38 
Within A Specific Local Context 

Context Worksheet 
Strategy Worksheet 
Catalogue Of Participatory Acts 
Glossary 

42 
44 
46 
47 



Foreword 

This manual is intended as a conceptual and procedural guide 

for the appropriate involvement of citizens in local public decision-

making . It pursues this intent by: 

l. Reviewing the citizen's participatory role (Chapter I) 

2. Describing the contextual factors which deteI'Tfline the 
situation within which a given decision is made (Chapter II) 

3. Pe viewing the types of participatory strategies and acts 
available to the citizens of a community (Chapter III) 

4. Facilitating the description of a specific local decision­
making context and the idep.tification of participatory 
sn'c.tegies and acts which might be appropriate to it. 
(Ch apter IV) 

Chapter IV presents conceptual outlines of a gl ossary , a cat a-

logue of participatory acts, a " context" worksheet and a "strategy" 

worksheet. In their fully-developed forms these could be used to 

structure the analysis of a specific decision- rna~ing context and to 

identify appropriate participatory strategies and acts. However, the 

complexity of this method of analysis outweighs its usefulness for 

most decision situations . Our purpose in describing this methodology 

was simply to make its rationale available as a basis for an analytical 

approach . In app lying this rationale the user can make his analysis 

as detailed or as general as he wishes to suit the demands of each 

situation. 

-i-



Defining "appropriate" citizen participation in public 

decision-making is a complex undertaking. A brief guide like this 

one cannot accomodate all of the potentially important contextual 

factors, even if it were possible to identify them "all" with any 

degree of confidence. However , by clari fying the ideals and realities 

related to citizen participation, and working toward the establishrrent 

of some. common sense perspectives; we have tried to enable prospective 

users to do a better job than they might do with no guidelines 

whatever. 

Recognizing that this manual is a tentative "first step," our 

hope is that it will be useful in encouraging the fuller participation 

of "average citizens" in the decisions which will determine how 

America's communities will be developed . 

Manhattan, Kansas 

15 May 1971 

-ii-

William F. Swegle 



CITIZEN PARTICIPATION IN LOCAL DEVELOPMENT DECISION-MAKING 

I . The Citizen's Role In Development Decision- Making 

Development as Beneficial Change 

" Development" at the local level is pursue d in many fields, 

such as industrial development, health services deve l opment, 

residential sub- division development, educational development, 

etc . In this manual development is considered to mean change 

which results in a net improvement for the community as a whole, 

or for some group within the community when the group ' s benefit 

i s not offset by an adverse effect upon others . 

Many people equate gro~th in a community with development , but 

growth alone is not a sufficient measure . The important measure 

is how li fe in the community improves or suffers as a result of the 

growth . Some kinds of growth do contribute to developnent , but 

other kinds can cause such problems as the deterioration of 

community services and burdensome public debt , without yielding 

any offsetting benefits . 

In pursuing development it is also important to recognize 

that certain changes which are beneficial to some citizens may be 

detrimental to others . Development in a community must be evaluated 

not by the appearance of new facil ities or activities, but by the 

effects of the changes they bring upon a ll aspects of community 

life , and the extent to which these effects are beneficial . 
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The Citizen as Arbiter of Beneficial Change 

Communities exist for the benefit of the people who live in 

them, and the way in which a co1TB11unity is developed affects the 

quality of community life. Thus, the citizens of a community 

have a vested i nterest in every change that takes place . Ideally, 

every development decision in the physical, social or economic 

sectors- public or private, should be examined for its effects 

upon the general community interest and upon the individuals 

and groups who are directly affected. 

Citizen participation in the decision-making process makes it 

possible to manage changes in the community so they will conform 

to community needs and expectations. Whether the decision involves 

a change in land use or the issuance of bonds for public improve­

ments, citizen interests should be identified and accommodated to 

the extent possible . The more fully this is done the greater the 

likelihood of citizen acceptance and support of the decisions that 

are made, because the greater the likelihood that the decision will 

reflect what the citizens want in their community. 

Since many development activities do tend to serve limited 

groups within the total population, an important concern for the 

citizen is to pursue equity by ensuring that the needs of his own 

groups are considered and provided for in the assignment of develop­

ment priorities. The citizen who perceives all development benefits 

as accruing to others is unlikely to consider the changes beneficial . 
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The Usefulness of Community Goals 

Traditionally it has been assumed that, when all the parties 

interested in a particular decision express their interests and 

desires, the public interest will be served by an honest decision 

which accommodates these interests to the extent possible . That 

is to say, the public interest has usual!~ been identified in 

the decision-making process as a product of the interaction of 

contending parties . 

Logically, it is desirable to have the public i nterest, or at 

least i mportant aspects of it, identified in such a way that it 

will not only establish precedents for the resolution of differences 

between contending parties but also protect the interests of those 

who are not contenders but who are direct_ly or indirectly affected. 

Where a community has established goals , and plans and 

i mplementing ordinances have been prepared to guide the develop­

ment of the cowmunity toward those goals , many aspects of the 

public interest can be effectively identified~ Such goals , plans 

and implementing ordinances offer criteria for finding accord 

among contending parties on the basis of "what's best for the 

community." 

The Interests and Rights of the Citizen in a Representative Government 

Public officials are responsible for truly representing the 

interes ts of their constituents . To do this officials should, 

ideally, fully comprehend the desires , needs and rights of all of 
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the competing groups and individuals comprising their constituencies, 

as well as the technical information relevant to the decisions they 

must make. Without such knowledge they are unlikely to arrive at 

decisions which are fair to the interested parties, and in accord 

with the public interest. Though no representative can fully meet 

this ideal , the quality of his representation will be directly 

proportional to the extent he approaches it. 

To balance the interests of individuals and groups, and the 

interest of the community as a whole in respect to proposed 

changes, compromise is required. The key to effective compromise 

is the involvement of all who are affected by the ~hange . 

When interests conflict, not ~veryone's interests can be 

accommodated. The critical need is to get all relevant concerns 

expressed, considered, and accow.modated to the extent feasible. 

In the American system each citizen is responsible for 

advancing and protecting his own interests. To do this in respect 

to develop~ent decisions, each citizen must express his interests, 

individually or through a group, for consideration by appropriate 

decision-making representatives. 

Unfortunately, some individuals and groups in many communities 

have been able to advance and protect their interests at the expense 

of others. They have had the time, money and sophistication about 

governmental structure and procedures which have given them 

advantages . in winning the support of government for their interests . 
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Our purpose in discussing this reality of community life is 

not to condemn the knowledgeable use of the services of government, 

but to call attention to the necessity of facilitating and 

encouraging knowledgeable us e by all elements of the community to 

ensure that public development decisions result in equitable 

benefits and costs for all. 

Perhaps the ideal of perf~ct representation of the public 

interests can never be achieved, but efforts to increase and support 

broad citizen participation should at least enable us to achieve 

it in respect to public decisions which are of major importance to 

the welfare of the community. To achieve this would be to lend 

credibility to the ideal of the equality of all citizens before the 

law. Each citizen has his role to' play and deserves an equal chance 

to have his interests considered. 

Citizen Particioation in Develooment Decisions 

Depending upon one's political viewpoint , citizen participation 

can be defined in several different ways. Some cormnon perspectives 

are: 

-Participation is voting 

-Participation i s group activity to influence decision­
makers by applying pressure 

a. Participation is achieved by working through 
elite coalitions 

b. Participation i s achieved by working through 
issue or interest-related power groups 

-Participation is dealing with identifiable realities to 
affect a specific decisional outcome. 
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For the purposes of this manual, citizen participation 

is defined, following Verba, as "acts by those not formally 

empowered to make decisions - the acts being intended to 

influence the behavior of those who have· such decisional 

power." 

Effective communication with decision-makers is, accordingly, 

the essence of citizen participation in development decisions. 

If public officials are to receive from the citizenry the 

knowledge needed to make public decisions which are appropriate 

to the community's needs, there must be effective communication 

between them and the citizens who have useful knowledge to offer . 

If individual citizens and groups are not in communication with 

their representatives, they are unlikely to be effectively 

represented. A representative ·with the best intentions cannot 

speak usefully about problems that have not been explained from 

the perspective of the people affected by those problems. · 

The purpose of this manual is to clarify the ways in which 

citizens may interact with elected and appointed public officials 

to influence development decisions which affect them. Its objective 

is to facilitate the achievement of development decisions which 

will serve the general public interest while accommodating, to 

the maximum e xtent possible, the interests of all individuals and 

groups affected. The achievement of this objective depends not only 

upon the acceptance by decision-makers of appropriate citizen 

participation in public decision-making, but upon encouraging such 

participation where it is lacking. 
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Pre-Requisites for Appropriate Participation 

If citizens are to participate in appropriate ways, the 

followi ng pre-requisites must be met: 

1. Citizens must have interests and rights in the 
decision which require direct participation to 
protect or advance them. 

2 . Channels for participation m~st be available or 
be made available . 

3. Citizens must be able to participate 

a. There must be no opposition to participation 
by decision-makers, or 

b. Citizens must have resources to overcome 
their opposition 

4. Citizens must be motivated to participate 

a. Participation mus t be considered by the 
citizens to be ~ffective, and 

b. Participation must be cons idered by the 
citizens to be worth the cost in time , 
money and effort. 

The Pros and Cons of Citizen Partici oation 

Citi zen participation is encouraged for several reasons but 

it is the practical benefits of participation which justify it. 

When citizens participate in a decision which brings change 

to a community they are, themselves, partly responsible for the 

change . If they have had the opportunity to examine the change 

proposal, to understand the facts upon which the decision is to 

be based, and to contribute their suggestions and have them seriously 

considered, then they are unlikely to stand in the way of the change 

unless its effects upon their interests are strongly adverse . 
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Experience has shown that people will support changes which 

they understand and can identify with their own interests . or, in 

some cases, which conflict with their own interests but serve the 

public welfare. Such support can include a willingness to approve 

bond issues for needed public improvements, to approve tax increases 

needed for vital services, to acquiesce to zoning changes which 

facilitate beneficial community growth, etc. 

While it is important to recognize the virtues of citizen 

participation in public decision-making , it is also important to 

recognize that such par ticipation can create conflict and dis­

sension, delay the implementation of development projects and, 

sometimes, cause extra expense. Citizen participation can be a 

particular headache to public boaras working under pressures 

related to the constraints of time. 

For example , a businessman who consents to serve on a public 

board may expect to have a free hand in exerc ising the authority 

of the job, just as he exercises authority in his own business . 

When citizens affected by his public role have opinions differing 

from his own and seek to influence his decis i ons , he may feel 

hampered in his c ivic effort. The citizen activity may cause delay, 

necessitate additional .hearings , and even involve what he might 

consider to be "avoi dable" expense. If the board member feels 

these difficulties are more of a nuisance than a volunteer should 

have to tolerate, his natural tendency may be to discourage citizen 

participation so he can carry out his public role with a minimum of 

inconvenience to himself. 
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Such behavior is common and understandable , but it is not 

an effective or responsible way to serve the community . In the 

lo~g run it is likely to result in more serious delays and even 

greater "avoi dable" expenses . Decisions which fail to take account 

of the needs and desires of people affected by t hem can only l ead 

t o addi tional probl ems . Some problems , for exampl e , might be in 

the form of court tests , some in the failure of bond issues and 

some in the del ay of high-priority projects while contending parties 

argue about concerns which appropriate citizen i nvolvement might 

have avoided . 

Yet , because some citizens try to involve themselves in the 

wrong decisions , with the wrong officials , at the wrong time , in 

t he wrong way , or with the wrong expectations , we must recognize 

that citizen efforts to participate in public decision-making can 

cause difficulties . 

The key to minimizing the problems of participation is to insure 

that the participation which occurs is appropriate to the situation. 

Much of this ·manual is devoted to analyzing the many situations 

surrounding public decision-making and clarifying what might be 

" appropriate" in each context . 

Meaningful Participation 

I t is one thi ng to "participate. " It is something else to 

participate usefully. 
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The ideal of "democratic participation" has not been ignored 

in America , but it has often been circumvented. Many techniques 

have been developed to win ceremonial approval for development 

decisions from "representative" citizen. groups without giving the 

citizenry any effective influence over the nature of the decisions. 

Some decision-makers use the formal structures created to 

facilitate citizen participation, such as citizens advisory 

committees, to avoid participation rather than to benefit from it. 

That is, having arrived at a decision , they use participatory groups 

as media through which to sell the decision to the public. When 

used by decision-makers in this way , such groups contradict the 

intent and purpose of their existence. Their ceremonial activities 
, 

serve only to circumvent the participation which they should 

encourage and facilitate. 

When citizen groups ceremonially approve decisions on which 

.the people affected have exercised no influence , it is a mockery 

of the concept of participation. Citizen participation i s mean-

ingful only when the participation serves to make citizens ' interests 

known to the decision-makers, and to get them seriously considered 

and appropriately . ac8ommodated in the decision-making process. 

Cormnunicating With Representat i ves 

According to the ideal of American representative democracy 

every citizen should ·have a spokesman in government whose function 

is to relate the activities of government to citizens' needs and 

desires. Structurally this ideal has been carried into reality, 

but functionally the ideal has not been ~o well served. 
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The realities related to winning election are such that some 

groups are unable to influence the electoral process sufficiently 

to win the kind of representation they want. Thus, even though 

such groups are techni cally represented, they are not so likely 

to have a representative who will be an aggressive advocate for 

their interests. 

&-1y representative is, after all, just a human being with all 

of the limit ations inherent in the mortal role . He is likely to 

have an established set of values , personal interests, social 

concerns and business , social and political relationships. In many 

ways these established characteristics condit i on his behavior as he 

represents what he conceives to be his constituency. They bias 

his accessibility and his judgment because they l imit the groups 

with whom he interacts and the ideas to which he is e xposed . 

However, giving the representative system credit for its 

strengths , we must certainly recognize that many representatives do 

an exceptional job of providing for the needs of people with whom 

they have very little in common except the representative-constituent 

relationship . The willingness and ability to do this are conditioned 

by the extent to which the representative is influenced by two 

ideals of representative democracy : 

1. The motivating ideal of " representing all members of 
the constituency . " 

2. The enabling. i deal of "understanding t he needs and 
desires of all members of the constituency." 
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If all public officials achieved conformance to these two 

ideals we would not need to be particularly concerned about empha­

sizing the need for citizen participation. But it is unrealistic 

to expect all, or even many, representatives to live up to such 

demanding ideals, or even to believe them capable of it. Thus , 

citizens who want responsive government. cannot afford to default 

on their O\'ffi responsibilities for obtaining it. 

Thie is not an indictment of representative .democracy . Indeed, 

no other system offers better representation of individuals and 

groups whose diverse and often conflicting interests must be resolved 

and accommodated in a society which values free enterprise. It is 

simply to ack~owledge the difference between the ideal and the real 

so we may deal constructive:y with ' the situation as we find it. 

One aspect of the situation_ we find is that those whose values 

and interests differ from those of their representatives are less 

likely to find themselves effectively represented. This is not 

nee essarily because representatives are insensitive or unresponsive 

to the needs of such people, though that may sometimes be the case . 

Often the ·problem results from the representatives ' inability to 

comprehend the needs and desires of people with whom they have little 

or no communication . 

The kind of communication that can occur between citizens and 

their representatives, and the extent to which it can affect a local 

government ' s responsiveness to its citizens, are determined largely 

by the circumstances existing in a given community . These circumstances , 

which constitute the 11 local context,~: are analyzed in the following 

chapter. 
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II. The Context Of Citizen Participation 

The obvious elements of a decision-making situation are 

the decision to be made, the person or persons who are to make 

it, the persons who want to influence it, and the circumstances 

tmder which they m•JSt interact. 

It i s the purpose of this chapter to outline some of the 

local variations in these elements which might determine appro­

priate ways for citizens to participate in local development 

decision- making. The following pages will discuss: 

Types and Characteristics of Development Decisions 

Types and Characteristics of Participants · 

Types and Characteristics of Decision-Makers 

Characteristics of the Polit i cal Environment 

To provide a useful perspective on a specific local decision­

making situation, the particular variations of thes e elerrents 

occurring in a given community should be viewed together in a 

" comprehensive context . " The details of this " comprehensive 

context" will define the participatory strategies and acts appro­

priate to the given local situation. A method for outlining a 

specific local context is described in Chapter IV. 
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Types of Development Decisions 

Development decisions fall into two categories - those made 

by private individuals and groups and those made by public 

officials and official bodies. 

Citizen interests affected by private development decisions 

are generally protected by law, and public procedures have been 

established to control the implementati on of private development. 

For example, a developer's decision to construct an apartment 

building is controlled in most communities by such public instruments 

as a zoning ordina nce , a building code and sub-division regulations. 

Review and hearing procedures established through these instruments 

offer the public opportunities to prevent the implementation of a 

private decision, to cause modification of the decision or to 

acquiesce to it. 

Some private development decisions are less subject to public 

influenc e through governmental activity, but are influenced by 

citizens in ways similar to those used to influence governmental 

decisions . Decisions by some private social agencies can , for 

example, be influenced by pressures on public representatives on the 

budget committee of the Community Chest. They may al~o , however, 

be influenced by officials of public agencies whose cooperation is 

vital to their work . Our concern here, therefore , is limited to 

public dec i sion-making . 
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For purposes of analysis it is convenient to class ify public 

development decis ions in four categories , as f ollows: 

Allocation - Deci sions which allot public funds to support 
development activities. Examples - (1) the 
decision to appropriate money t o extend city 
sewers to a newly-annexed area . (2) the 
decision t o appropriate money for a commu~ity 
center . 

Facilitdtion - Decisions which open the way for subsequent 
development activities , both publ i c and 
private. Exampl es - ( 1) the decis ion t o 
r ecommend the extension of city sewer s to a 
newly annexed area . ( 2) the decision to 
make cowmunity center facilities available 
f or use by the Head Start Program. 

Regulation 

Operation 

- Decisions which control development activities . 
Examples - ( 1) the decision t o enac't sub­
division regulations. (2) the decision to 
enforce sub- divis ion regulations. 

Decisions which provide direct servi ces in 
support of devel opment activities. Examples -
(1) the decision to cons truct and operate a 
sewage treatment plant . ( 2) the decision to 
establish and operate a vocational- technical 
school . 

Decisions in each of these categories can affect three different 

aspects of development act i vity: 

1 . Conceptualization (what to do ) 

2 . Progr amming (how to do it ), and 

3. Revision (response to evaluation and feedback). 

An important consideration concerning the kind of citizen 

participation which may be appropriate in certain situations is 

whether the decision at i ssue is a legislative dec i s i on or an 

administrative decision. 
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By relating the three aspects of the development process to 

the two l evels at which public decisions are made , we can develop 

the following i dealized t ypology which enables us to divide all 

development decisions into eight types . 

Types of Public Development Decisions 

CONCEPT I REVISION PROGRAM 

LEGISLATIVE Policy Revise Revise Authorization 
Guidelines Policy Program and Funding 

ADMINISTRATIVE Rules & Revise Rules Revise Implementation 
Procedures I & Procedures Imple mentation 

Illustration (1) on the following page presents these types 

of public development decisions in a more useful format which 

relates them to the four categories defined above . 



TYPES OF PUBLIC DEVELOPMENT DECISIONS 

I. ALLOCATE II I . REGULATE 

A. LEGISLATIVE LEVEL 

1. Policy for Expenditures 
2 . Revisions of Policy for Expenditures 
3. Program Funding 
4. Revision of Program Funding 

B. ADMINISTRATIVE LEVEL 

1. Rules and Procedures for Expenditures 
2. Revision of Rules and Procedures for 

Expenditures 
3 . Program Budget Administration 
4. Revision of Program Budgets 

rI. FACILITATE 

A. LEGISLATIVE LEVEL 

· 1. Policy for Facilitating Development 
2. Revisions of Policy for Facilitating Development 
3. Authorization of Facilitating Programs 
4. Revision of Facilitating Programs 

B. ADMINISTRATIVE LEVEL 

1. Rules and Procedures for Facilitating Development 
2. Revision of Rules and Procedures for Facilitating 

Development 
3. Implementation of Activities to Facilitate 

Development 
4. Revision of Activities to Facilitate Development 

A. LEGISLATIVE LEVEL 

1. Policy for Regulating Development 
2 . Re vision of Policy for Regulating Development 
3. Enactment of Regulatory Laws 
4. R0vision of Regulatory Laws 

B. ADMINISTRATIVE LEVEL 

1. Rules and Procedures for Regulat ing Development 
2. Revision of Rules and Procedures for Regulating 

Development 
3. Implementation of Activities to Regulate Development 
4 . Revi s ion of Activities to Regulate Development 

IV. OPERATE 

A. LEGISLATIVE LEVEL 

1. Policy for Operating Activities 
2. Revision of Policy for Operating Activities 
3 . Authori zation of Operating Activities 
4 . Revision of Operating Activities 

B. ADMINISTRATIVE LEVEL 

1 . Rules and Procedures for Operating Activities 
2. Revision of Rules and Procedures for Operating 

Activities 
3. I mplementation of Operating Activities 
4 . Revis ion of Operating Activity Implementation 

Illustration (1) 

I 
...... 
-...J 
I 
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Other factors related to the type of decision , and which 

are likely to affect t he decision-ma.king context , include the 

following: 

Characteristics Attach.ing to Eac_h Type of Decision 

Technica l Cha racteristics of the Decision 

SIMPLE COMPLEX 

NON-TECHNICAL Simple Non- Technical Complex Non- Technical 

TECHNICAL Simple Technical Complex Technical 

This characteristic holds i mplications concerning t he extent to 

whi ch citizens can qualify to participate usefully in certain 

t ypes of decisions, or the extent .to which they might require 

technical assistance. 

Scope of the Decision : 

ENTI RE LARGE SMALL ONE OR A FEW 
COMMUNITY I SUB-GROUP SUB-GRO UP I NDIVI DUALS 

MAJOR 
Major- All I Major-Large Major- Small Major Case EFFECT I 

MINOR Minor-All Minor-Large Minor- Smal l Minor Case EFFECT 

This characteristic suggests the number of peopl e who might seek 

t o involve themselves in a particular issue, and the likely 

intensity of their involvement. 
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Locus of the Decision: 

Local Regional State Federal 
I Organization Government Government I Government 

One Decision- Maker l1 
I 

Local 1 Regional 1 State 1 Federal 
I 

More Than One 
11+ Local l+ Regional l+ State l+ Federal 

Same Agency 

More Than One l1+ Local l+ Regional l+ State l+ Federal 
Different Agencies •Coordination Coordination Coordination Coordinati 

More Than One · l+ Local l+ Regional l+ State l+ Federal 
I 

Different Agencies of : Inter- Inter- Inter- Inter-
Different Governments

1
Coordination Coordination Coordination Coo·rdinati 

This characteristic i mplies, among other things , the structural road-

blocks which may be involved in a decision. Though the presumption 

in this chart is that all levels of government are represented in 

the decis ion by local representatives, the non-local inf luences must 

certainly be reckoned with . 

In addition to the implications of these general characteristics 

of a decision , there are several concerns which are raised by the 

specific considerations related· to . any particular decision. These 

specific cons.iderations are: 

Who is to control what happens? 

Who benefits and who suffers? 

What is to happen and what are the implications of the substance? 

Where is it to happen and what are the implications of the 
location? 

When is it to happen and what are the implications of the 
timing? 

on 

on 
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Why is it to happen and what are the implications of the 
motive? 

How is it to happen and what are the implications of the 
method and procedures? 

Should it happen at all? 

"Participants" Defined 

Citizens play many roles which are not mutually exclusive. 

A citizen who appears before a · planning board to protest zoning 

for an apartment near his home may represent the Chamber of 

Commerce at the next meeting to request zoning for an industrial 

park. Later, he may even serve as a member of the planning board . 

Service on a public board is normally taken to be a form of 

citizen participation. Though public boards may have the respon-

sibility to represent the public, the existence of the board should 

not be considered to preclude the legitimate inputs of individual 

citizens or groups . Rather, the boards should be considered as 

structural channels through which citizen inputs may be made. To 

view boards otherwise is to accept the ability of appointive 

authorities to control "citizen inputs" through their power of 

appointment. 

In this manual formal public boards are taken to be a part of 

the governmental decision-making structure and service on a board 

is not considered as "citizen participation" within the concern of 

the manual. This is consistent with Verba's definition of citizen 

participation as acts by "those not formally empowered to make 

decisions," the definition which is i mplied here where the terms 

"citizen" or "participant" are used. 
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Types of Participants 

Citizen participants, whether individuals or groups, may be 

categorized according to their advocacy of private interests or 

the public interest. 

Withi~ these two advocate roles, participants may be further 

categorized according to whether they seek to avoid adverse effects 

upon their interes ts or to obtain benefits. 

These categories can be related to establish a 4- part typology 

for participants as follows: 

AVOID ADVERSE 
EFFECTS 

OBTAIN 
BENEFITS 

Types of Participants 

ADVOCATES OF 
PRIVATE I NTERESTS 

Participant seeking to 
avoid adverse effects 
upon private interests 

Participant seeking to 
obtain benefits for 
private interests 

Characteristics of Particioants 

ADVOCATES OF 
PUBLIC I NTERESTS 

Participant seeking to avoid 
adverse effects upon the 
pu!:>lic interest 

Participant seeking to obtain 
benefits for the public 
interest 

The extent of influence wh i ch citizen participants can hope to 

exert upon decision-makers is determined by the following character-

istics which partly shape the context within which a decision will 

be made. 

1. Their Potential Contribution to Decision-Making 

a. Provide Factual Inputs - first-hand knowledge of 
problems , technical data, etc. 

b. Provide Value Inputs - perspective, alternatives, etc . 
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2. Their Ability to Achieve Successful Participation in 
Decision-Making 

a. Their Resources for Participation 

(1) Intellec tual 

(a) Information on politics, issues, channels , _ 
rules 

(b) Skills in manipulating channels of access 

( 2 ) Material 

(a) Ability to accept the costs of participation 

(b) Availability of resources for political use 

( 3) Social 

(a) Manipulable individuals and groups 
I 

(b) Manipulable organizations 

b. Their Motivation to Participate 

(1) Belief in the effectiveness of political participation 

( 2) Having interests for which participation is relevant 

(3) finding participation to be directly satisfying 

c. Their Consensus of Opinion and Strength in Nu~bers 

d. Their Ability to I mpose Sanctions - Directly or Indirectly 

The "appropriateness" of citizen participation must necessarily 

be based largely on what the citizens have to offer. Even when 

decision-makers are completely receptive to citizen participation 

there is no reason to expect that participation to be successful in 

influencing the decisional outcome unless the facts and values 

presented have relevance and usefulness in a rational decision-making 

process. 
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Often, however, even when the citizens have much to offer, 

they may fail to achieve the opportunity for successful participation. 

The rules, procedures, channels and rights which have been .designed 

to facilitate citizen participation are of no use to the citizens 

who have no knowledge of them. And even this knowledge is U$eless 

if the citizens are unable to afford the time, rrDney and effort 

required to use them. The cost of losing a day's pay in order to 

attend a day-time public hearing has discouraged many a citizen 

from participating. 

The number of citizens wishing to take a position on an issue , 

and the extent to which they will be united, differing or opposed 

in their opinions , will vary widely arrong particular issues . It 

is possible to use these characteristics to categorize participants 

in six basic groups according to their degree of consensus and their 

strength in nu~bers . These categori es, which imply much for the 

ability of citizens to participate, run from "many participants 

who are united in their position" to a "few participants who are 

opposed in their positions." They can be illustrated as follows : 

Participant Consensus and Strength 

UNITED DIFFERING OPPOSED 

MANY Many United Many Differing Many Opposed 

FEW Few United Few Differing Few Opposed 
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Though strength in numbers is often a significant factor 

in the ef fectivenes of participation when the deci sion- makers 

are receptive , it may be irrelevant when they are not. Assuming 

that the citizens have a legitimate case t o make , and that 

their efforts at participation are appropriate , they may need. to 

consider adding appropriate types of "persuasion" to insure that 

their views receive the consideration to which they are entitled. 

Thus , a significant characteristic may sometimes be the effective-

ness with which citizens can i mpose sanctions upon the decision-

makers, and their willingness to use them. 

The sanctions available to a citizen participant are of two 

primary types: 

l. Pers onal Sanctions - derived from his wealth or 
inf luence as an individual 

2. Positional Sanctions - ·derived from h is status 
i n some formal organization 

E~ther of these kinds of sanctions can be exercised directly, 

or by influencing others , on the decision-maker ' s social, political 

or economic vulnerabilities . This is illustrated on the following 

page . 



EFFECTIVE 
PERSONAL 
SANCTIONS 

INEFFECTI VE 
PERSONAL 
SANCTIONS 

Abil ity to Impose Direct or Indirect Sanctions 

~ - -SOCI AL ECONOMIC POLITI CAL 

POSITIONAL SANCTIONS POSITIONAL SANCTIONS POSITIONAL SANCTIONS 
EfFECTIVE I NEFFECTIVE EFFECTIVE INI:FFECTIVE EFFECTIVE INEFFECTIVE 

Effective Effective Effective Effective Effective Effective 
Personal & Personal & Per sonal & Personal & Personal & Personal & 
Effective Ineffective Effective Ineffec !:i ve Effective Ineffective 
Positional Positional Positional ,Positional Positional Positional 

Ineffective Ineffect ive Ineffective Ineffective Ineffective · Ineffective 
Personal & Personal & Personal & Personal & Personal & Personal & 
Effective Ineffective Effective [;ffective Effective Ineffecti ve 
Positional Positional Positional Positional Positional Positional 

This chart i s equally appl i cable in defi ni ng the sanct ions which may be imposed 

upon participating citizens by the dec i sion- makers . 

I 
I'.) 

tn 
I 
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Types of Decision-Makers 

Publ ic decision-makers may be grouped in two basic categories: 

1 . Elected 

a. Paid 

b. Unpaid (or token pay) 

2. Appointed 

a . Paid Public Servants 

b. Unpaid Citizen Board Members 

(1 ) Administrative (Example- Housing Authority) 

(2) Advisory (Exampl e- Citizens Advisory Committee) 

Characteristics of Decision-Makers 

Strategies to be followed by citizens in dealing with decision-

' makers must take into account such characteristi cs . as the autonomy 

with which dec ision- makers may act, the sanctions which they may 

impose, their attitudes toward citizen parti cipation , and their 

ability to represent public attitudes . These characteristics, and 

their implications for citizen participation in decision-making, 

are illustrated in the following dichotomies . 

Autonomy 

I nformation Autonomy 

DEPENDENT FOR FACTS 

I NDEPENDENT FOR FACTS 

DEPENDENT FOR VALUES INDEPENDENT FOR VALUES 

Dependent for Values 
Dependent for Facts 

Independent for Values 
Dependent for Facts 

Dependent for Values Independent for Values 
Independent for Facts Independent for Facts 
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This illustration suggests the extent to which a decision-

maker must depend upon citizens to obtain the information he 

needs to make an appropriate decision. The greater his indepen-

dence, the less the likelihood of participation. 

DEPENDENT FOR 
PROGRAM FUNDS 

INDEPENDENT FOR 
.PROGRAM FUNDS 

Economic Autonomy 

DEPENDENT FOR 
PERSONAL I NC0 1-'f£ 

Dependent for 
Program Funds 

Dependent for 
Personal Income 

Independent for 
Program Fun.ds 

Dependent for 
Personal Income 

INDEPENDENT FOR 
PERSONAL INCOME 

Dependent for 
Program Funds 

Independent for 
Personal Income 

Independent for 
Program Funds 

Independent for 
Personal Income 

This illustration suggests that the less control citizens have 

.over the decision-maker's sources of money, the less control they 

have over his decision-making. 

Decision-Maker's View ·Of Legitimacy Of Participation 

LEGITIMATE 

ILLE GI TI MATE 

HELPFUL 

Helpful 
Legitimate 

Helpful 
Illegitimate 

THREATENING 

Threatening 
Legitimate 

Threatening 
Illegitimate 

This chart suggests how a decision-maker's attitudes . toward 

participation may be evaluated. Decision-makers ranked in the 
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upper left quadrant would be expected to welcome participation 

with enthusiasm, while those ranked in the lower right quadrant 

would be expected to actively discourage it. 

Ability To Represent Public Attitudes 

WILLING TO UNWILLING TO 
REPRESENT ALL REPRESENT ALL 

ABLE TO UNDERSTAND Willing and Unwilling and 
NEEDS AND DESIRES OF ALL Able Able 

UNABLE TO UNDERSTAND Willing and Unwilling and 
NEEDS AND DESIRES or ALL Unable Unable 

This chart suggests how the ",representativeness" of a par-

ticular decision-maker may be evaluated. A decision-maker ranked 

in the upper left quadrant woulq be expected to represent his con-

stituency well. Citizens represented by a decision-maker ranked 

in the lower right quadrant would seem well advised to advocate 

their interests as forcefully as possible. 

In addition to these characteristics, another important fac-

tor is the extent to which a decision-maker shares the values, in-

terests and concerns of the citizens wishing to participate in the 

decision-making process. The more they are shared, the greater the 

likelihood of a sympathetic ear and a supportive vote. The less 

they are shared, the less chance there is . that the decision-maker 

will be moved by .. arguments based on the citizens' values, inter-

ests and concerns. 
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Characteristics of t he Foliticul Environment 

The political environment for citizen participation is defined 

partly by the specific inter-relationships of citizens and decision-

makers, partly by cultural factors and partly by the structural 

channels for participation which have evolved in the community. 

Some characteristics of citizens and decision-makers which affect 

the political environment have already been described. Others are 

implied in the cultural factors which follow . 

The citizen's view of the usefulness of part icipation in gov-

ernmental decision- making is conditioned by what Verba calls "cul-

tural conduciveness . " Important elements of this are the citizen's 

views of the government and of participative activity. These views 

are illustrated below. 

BELIEVES GOVERN MENT 
TRUSTWORTHY 

BELIEVES GOVERNMENT 
UNTRUSTWORTHY 

Citizen's View of Government 
(re: usefulness of participation) 

BELIEVES GOVERNMENT 
RESPONSIVE 

Trustworthy and 
Responsive 

Untrustworthy but 
Respons ive 

BELIEVES GOVERNMENT 
UNRESPONSIVE 

Trustworthy but 
Unresponsive 

Untrustworthy and 
Unresponsive 

Given the circurrstances illustrated in the upper left quadrant , 

participation would appear to have an auspicious environment . Circum-

stances in the upper right quadrant would suggest a need for stimulat-

ing responsiveness , and those in the lower right quadrant suggest the 

need for a recall election. The situation illustrated at the lower 

left suggests that participants might be "us ed" rather than served. 



INVOLVEMENT IS 
LEGITIMATE 

INVOLVEMENT IS 
ILLEGITIMATE 
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Citizen's View of Participation 

INVOLVEMENT IS 
WORTH THE COST 

Legitimate and 
Worth the Cost 

Illegitimate but 
Worth the Cost . 

INVOLVEMENT IS NOT 
WORTH THE COST 

Legitimate but Not 
Worth the Cost 

Illegitimate and Not 
Worth the Cost 

When the circumstances in the upper left quadrant of this chart 

exist, substantial citizen participation could be expected . The 

l ower left quadrant suggests a situation in which the objective to 

be pursued is a stronger consideration to the participants than 

"appropriateness." Both of the right hand quadrants suggest that 

participation would be poorly rewarded. 

The ways in which society has structured itself to deal with 

i ts problems varies from community to community. Thus , the ability 

to understand and utilize the channels in one community is not ne e-

essarily transf erable to another. What is done through forrral in~ 

stitutions in one community may be done through informal associations 

in another. The fol lowing illustration dichotomizes two i mportant 

factors which influence structural conduciveness for participation . 

CHANNELS ARE 
ADEQUATE 

CHANNELS MUST 
BE CREATED 

Availability of Participatory Channels 

AVAILABILITY KNOWN AVAI LABILITY UNKNOWN 

Adequate and Known Adequate but Unknown 

· Inadequate and Known Inadequate and Unknown 
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Where the situation in the first quadrant prevails, a corranuni ty 

is appropriately structured to facil itate participati on. Where the 

situation in the lower left prevai ls, better channels are needed but 

t he community is aware of the need and able to correct it. Thus, 

whi le participation will be delayed, conditions for achieving it 

are favorable. 

The situation in the upper right quadrant suggests the need 

of an information program to make citizens more aware of the chan-

nels that exist . The lower right quadrant describes a situation in 

which extensive work must be done to create and publicize partici-

pative channels if citizens are to be able to communicate effective l~-

with decision- makers. This situation might be expected to coinGide 

with an alienated citizenry which might gravitate to a conflict 

strategy. 

The attitudes of citizens and decision- makers which shape 

decisional outputs in the community are products of particular 

cul tural settings . The following chart illustrates this important 

aspect of the local context . 

Effect of "Attitudes Toward Particioation" on Decisional Outputs 

DEC IS ION- MAKERS 
WANT PARTICIPATION 

DEC IS ION- MAKERS 
DON ' T WANT 
PARTICIPATION 

CITIZENS WANT 
TO PARTICIPATE 

Democratic 
Decisional Output 

Negotiated 
Decisional Output 

CITIZENS DON ' T WANT 
TO PARTICIPATE 

Paternalistic 
Decisional Output 

Oligarchic 
Decisional Output 
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When citizens do not wish to participate in public decision-

making, their apathy may result from complete confi dence in the de-

cision-makers, from a perception of complete ineffectiveness in in-

fluencing them, or from a failure to perceive sufficient personal 

interest in the decision to warrant the effort. 

In the paternalistic quadrant , appropriate citizen acts would 

be the same as in the derrccratic quadrant. The initiative, however , 

i s put upon the decision- makers to stimulate those acts . The need 

here seems to be to define appropriate acts for the decision-makers 

rather than the "participants ." 

Cultural Conduciveness 

The following chart illustrates the kinds of participation 
, 

which are likely in respect to various combinations of "encourage-

ment" and "ability to participate." In the situation indicated in 

the upper right quadrant, the relative strengths of participants 

and decision- makers would determine whether participation might be 

effective. The other quadrants suggest the kinds of participation 

to be expected under the respective circumstances . 

Likelihood of Participation of All Concerned Parties 

RESOURCES DISPERSED 

RESOURCES CONCENTRATED 

PARTICIPATION 
ENCOURAGED 

General Participation 
Is Likely 

Elite Dominance 
Is Likely 

PARTICIPATION 
DI SCOURAGED 

General Unrest and 
Agitation are Likely 

Oligarchic Dominance 
Is Likely 
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III. P~rticipatory Strategies and Acts 

Strategies for Participation 

The strategies appropriate in various local contexts are defined 

partly by the attitudes toward participation held by the citizens and 

the decision-makers. They can be illustrated as follows: 

DECISION-MAKERS 
WANT PARTICIPATION 

DECIS ION-MAKERS DON'T 
WANT PARTICIPATION 

Implications for Stra~ 

CI TI ZENS WANT 
TO PARTICIPATE 

Consensual Strategy 
for Citizens and 
Decision-Makers 

Conflict Strategy 
for Citizens and 
Concili~tory Strategy 
for Decision- Makers 

CITIZENS DON 'T WANT 
TO PARTICIPATE 

Motivational Strategy 
for Decision-Makers 

Citizen Default to 
Decision-Makers 

The attitudes of both citizens and decision-makers concerning the 

desirability of participation can change rapidly in respect to particu-

·1ar issues, so the evaluation of these attitudes must be continual and 

the use of the various strategies must be flexible. 

The determination of an appropriate strategy also requires that 

the implications of other elements in a particular decision-making 

context be considered as they relate to the citizens' ability to en-

gage in successful participation. 

Since all citizens cannot expect to have their way in all deci-

sions, "successful" participation is taken to mean the achievement of 

"genuine consideration" of the citizen position and "appropriate 



-34-

accomodation" of it, regardles s of whether the decisional outcome is 

the one sought by t?e participating citizens . 

Guided by this definition, the following elements of context 

should be examined in determining the strategy appropriate to a 

given situation: 

Context ual Elements Relatin g to Strategy 

1. The Autonomy of the Decision-Makers 

If decision- makers are independent , in the sense that the 
citizens cannot apply ef fective sanctions , then they may 
be able to impose subjective values and arrive at a deci ­
sion contrary to the public or private interests advoca­
ted by the participants, and do it with impunity. 

2 . Views on the Legi t imacy of Participation 

The attitudes held by both ci~izens and decision- makers 
affect the wi l l ingness of citizens to participate and the 
willingness of decision-makers to accept their participa­
tion. These attitudes may _be man i pulable. 

3 . The " Representati veness " of Deci sion- Makers 

Even if decis i on-makers are autonomous, the extent to which 
they will exploit their autonomy will be determined partly 
by their attitudes concerning their decision- making role . 

4 . The Extent to Which Values and Interests Are Shared 

Another factor affecting a decision-maker ' s behavior , 
r egardless of the autonomy of which he is capable , is the 
extent to which he is likely to be sympathetic to the 
views of the citizens wishing to influence the outcome 
of a given decision. The greater the extent to which the 
decision-makers and citizens share the same values and in­
terests , the greater the likelihood of a favorable outcome . 

Types of Participatory Acts 

Participatory acts are carried out on two levels: 

1 . The Informal Level 
2. The Formal Level 
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At the informal level the social forces of the community 

can, in many ways, contribute to private exchanges of information, 

negotiation and arbitration. Thus, some of the issues in which 

citizens have a stake can be resolved before they reach the level 

of official governmental decision-making . 

At t he formal level, which may be reached after informal 

efforts have been exhausted , or without any informal efforts being 

made, the partici~ants depend upon established channels, rules 

and procedures for participation . However, sorre of the acts in 

which the participants and the decision- makers may engage at this 

level , such as eco~~mic 2nd soci2 l sanctions , may be informal in 

nature. 

Because governmental decision,-making presumes to be "rational , " 

and based on the merits of the situation, these informal influences 

(such as economic sanctions) at .the formal level are seldom made 

explicit or formally recognized as being relevant to the decision . 

However, they remain as a "fact of life" which must be considered 

by the citizens wishing to i nfluence governmental decisions . 

At both .the formal and informal levels participatory ac ts may 

be categorized by their objectives. These are normally: 

1. To initiate act ion toward a desired decision or to 
support the efforts of others toward a desired decision 

2. To i mpose modifications or subs t itutions on decisions 
which are sought by ot hers 

3. To oppose decis ions sought by others 
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This l eads to a 6- part typology as follows: 

Types of Participatory Acts 

INITIATE OR SUPPORT MODIFY OR SUBSTITUTE OPPOSE 

INFORM.AL Initiate or Support Modify or Substitute Oppose at 
LEVEL at Informal Level at I nformal Level Informal Level 

FORMAL Initiate or Support Modify or Substitute Oppose at 
LEVEL at Formal Level at Formal Level Formal Level 

Depending upon the situation prevailing i n a particular community, 

each of t hese types of acts might be undertaken in different ways. 

The various options avail able may be categorized as follows: 

PROVI DE INPUT DATA 

Facts 

Observations 
Technical Data 

Values 

Perspectives 
Alternatives 

EXERCISE SANCTIONS 

Political 

Campaign 
Vote 
Expose , 
Organize 
Demonstrate 

Economic 

Boycott 
Fire from job 
Etc . 

Social 

Ostracize 
Etc. 

Acts of these types may be employed separately or in ccrrb ination 

in pursuit of a desired decisional outcome. A rationale for their 

employment may be developed by considering the types of decisions to 

be influenced and relating the acts capable of such influenc·e under 

the conditions imposed by the "local context. " 

The effectiveness with which citizens may participate will be 

determined partly by the quality of the inputs they can make and 

partly by their political strength as measured in terms of sanctions. 

This is i llustrat ed as follows: 



CITIZENS ARE 
QUALIFIED FOR 
USEFUL INPUTS 

CITIZENS ARE 
UNQUALIFED FOR 
USEFUL INPUTS 
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Effectiveness of Participatory Acts 

CITIZENS ARE CAPABLE 
OF EFFECTIVE SANCTIONS 

Qualified and Capable 
of Effective Sanctions 

Unqualified but Capable 
of Effective Sancti ons 

CITIZENS ARE INCAPABLE 
OF EFFECTIVE SANCTIONS 

Qualified but Incapable 
of Effective Sanctions 

Unqualified and Incapable 
of Effective Sanctions 
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IV. How To Determine "Appropriate" Citizen Participation 

Within A Specific Local Context 

The preceding chapters have discussed the rationale for citizen 

participation, the environment within which participation must occur 

and, in general, the ways in which citizens might behave to influence 

development decision- ma.king. The purpdse of this chapter is to ex-

plain how all of these factors may be put together to define a speci-

fie local dec ision-making situation and the strategies and acts that 

might be appropriate to it. 

To "put it all together," it is necessary to identify the speci-

fically applicable elements of context and then to systematically 

relate them in a useful definition of "what the situation is" or, to 

keep our terminology consistent, to establish the ''specific context . 11 

When the specific context has been described it is necessary to 

understand the implicatio~s of this context for participation. This 

requires us to answer s uch questions as: 

1. What are the legitimate interests of the would-be 
participants in the specific decision at issue, 
and what rights do they have concerning the dec ision? 

2. What are the conditions prevailing in the community 
which will affect the ways in which the would-be 
participants may P.xercise their rights? 

3. What are appropriate ways for the citizens to act 
under these conditions to pursue the decisional 
outcorr~ which they f avor? 

The procedure for answering these questions is shown in the 

diagram in Illustration (2) on the following page. 
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A PROCEDURE FOR IDENTIFYING PARTICIPATORY STRATEGIES AND ACTS 

APPROPRIATE TO A SPECIFIC LOCAL DECISION-MAKING CONTEXT 

I 

Types and 
Characteristics 
cf Decisions 

A B 

f 

Elements of Context 

II 

Types and 
Characteristics 
of Participarits 

IE IIC IIF 

III 

Types and 
Characteristics 
of Decision-Makers 

SPECIFIC CONTEXT 

(what the situation is) 

GLOSSARY 

CONTEXT WORKSHEET 

IV 

Characteristics 
of the Political 
Environment 

To Determine the Contextual Iq>lications 
For Strategy and Participatory Acts 

Catalogue 
of Acts 

ALTERNATIVE ALTERNATI~ 

STRATEGIES ACTS 

SELECTION OF AN 
APPROPRIATE PARTICIPATORY APPROACH 

STRATEGY 2 ACTS D, Q and U 

Illustration ·c 2) 
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To provide a systematic way to organize the information which 

will describe the decision-making context, a worksheet is provided 

on page 42. This worksheet lists the elements of context which 

were described in the preceding chapters and provides spaces in which 

you can write the details of each element as they occur in your 

community. 

A convenient way to identify the applicable details is provided 

in the glossary which is appended at the end of the manual. The 

glossary lists each of the elements of context along with the sub­

categories into which they can be factored. Each item in the glossary 

is defined and its implications are given for each of the three pri­

mary positions which the participants might take. You can simply 

select the items applicable to yo~r local situation and enter them in 

the worksheet spaces provided. 

When the appropriate glossary references have been identified 

and entered in the worksheet you will have a narrative description 

which will Ruggest the contextual situation with which you must deal . 

When this is done you are ready to identify the alternative 

participative strategies which the context suggests might be appropri­

ate. To do this, simply transfer the entries from items 8, 9, 10, 

11 and 12 on the worksheet to the special "strategy" worksheet on 

p_age 44. This self-explanatory worksheet enables you to identify 

the alternative strategies that might be appropriate and to assess 

the relative appropriateness of each. Depending upon the specific 

situation at hand, and its complexity, you may want to use a s~ngle 
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strategy or a combination of two or more. 

To determine the acts which might be appropriate to the sit­

uation it is necessary to turn to the "Catalogue of Participatory 

Acts" which begins on page 46. It provides an extensive listing 

of specific acts, categorized by the level of action (formal or 

informal), the participant's orientation (support, modify or oppose), 

and what the participant has to contribute to the decision-making 

process (facts, values or both). The catalogue also provides a 

listing of sanctions which have historically been used in the Ameri­

can political process. 

Returning again to the "context worksheet," it is necessary to 

review each contextual element for, which implications for appropriate 

participatory acts are given in the element's glossary description. 

Then, comparing these i mplications to the acts listed for the same 

l evel , orientation and contribution in the catalogue, your judgment 

~ill suggest which of the alternative acts are most appropriate to 

l ist in the space provided under item 19 on the worksheet . 

Thus, having arrived at a contextual perspective on the decision­

making s ituation, and having identified appropria te alternatives for 

strategy and action, you will be, hopefully, ready to do your part 

to insure that local government in America will always be obliged to 

seriously consider, and appropriately accomodate, the needs and 

desires of all of its· citizens. 

### 
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NOTE 

The Worksheets, Catalogue 

of Acts and Glossary whi ch 

follow are in a rudimentary 

stage of development . What 

i s presented here i s intended 

only to suggest the concepts . 



CONTEXT WORKSHEET 

For Defining the Local Context and Alternative Acts 

ELEMENTS OF CONTEXT CODES GLOSSARY DESCRIPTION AND I MPLICATIONS FOR PARTICIPATORY ACTS 

GENER1\'".J 

1 . Deci s ion at Issue: 
Type: ~·i 

---------·~--~ 

Specific Nature: ______ _ 

2 . Citizen Interests Involved: ---

3. Citizen Rights Involved : ----

4. Technical Characteristi~s of the 

Decision: ------------
5. Scope of the Deci sion: ------
6 . Locus of the Decision: 

DECIS ION- MAKER 

7. Type Decision- Maker : 

8 . View of Participant ' s Legitimacy : 

9 . R~p~o2entativenese: 

10 . Shari ng of Participant's Interests : 

11. Sharing of Participant's Values : 

12 . Extent of Autonomy: -------
a . Informat ion Autonomy: ----
b . Economic Autonomy : -----
c. Politi cal Autonomy: -----

I 
+ 
IV 
I 

* NOTE - For decisions which must be reviewed at the administrative and l egislat i ve levels, prepare separate worksheets 
for each level . Example : Zoninp; decisions must have pl.::inning board recorrunendation before going to the governing body. 



ELEMENTS OF CONTEXT 

DECISION- MAKER (cont'd) 

13 . Ability to Counter Par ticipants : 

a . Resour ces : 

(1) Intellectual: -----
( 2) Material : -------
( 3) Soci al : 

-------~ 

b. Attitude Toward Participation: 

c. Conviction : 

d. Ability to Impose Sanctions: 

POLITICAL ENVIRONMENT 

14 . Availability of Participatory 

Channels: 

PARTICIPANT 

15. Type Participant: --------

CODES 

---

16 . Ability for Successful Participation: 

a. Resources : (1) Intellectual: 

(2) Mater ial: 

(3) Social: ---
b . Motivat i on to Participate : 

c . Consensus and Strength: ---
d . Ability to Impose Sanctions : 

1 7. Participant Orientation : ----
18. Potent i al Contribution : -----
19 . Alternative Participatory Acts : 

CONTEXT WORKSHEET (2) 

GLOSSARY DESCRIPTION AND IMPLICATIONS FOR PARTICIPATORY ACTS 

FORMAL INFORMAL 

I 
+: 
(;. 
I 



WORKSHEET FOR THE DETERMINATION OF PARTICIPANT STRATEGY 

Instructions For Use: The chart below , based on the analysis on 
page 45 , indicates the st rategies wh i ch may be appropri ate i n 
certain circumstances for each of the Decision- Maker's character­
i s tics . Be l ow the chart is an exarrple of the determination of 
strategy for a specific situati on. The exa171?le lists the same 
strategies given opposite each indicator in the chart. The sums 
give the relative appropriateness of each. When appropriate , 
strategies may b e used in combination . 

At the bottom of t he page is a format in which another specific 
situation can be described . You may follow t he same p rocedure 
shown in the e xample to find strat egies appropriate to the situa­
tion you describe . 

Concili- Inform-
"In di cat or" Characteristics Consensual Conflict atory ational 
of the Decision- Maker Strategy Strategy Strategy Strategy 

I. Legi timac;t: 
A. Legi tirr.ate x 
B. Illegitimate x x 

II. Reoresentati veness 
A. Willing f, Able x 
B. Willing & Unable x x 
c. Unwilling & .A.b le x 
D. Unwilling f, Unable x x 

III. Interests 
' 

A. Agree x 
B. Differ x x 
c. Opposed x x x 

IV . Values 
A. Agree x 
B. Differ x x 
c. Opposed x x x 

v. Autonomv 
A. Not Like ly To Be 

Exercised ( none ) 
B . Likely To Be x 

Exercised 

Example of Specific Situation 
I. Le gitimate x 

II. Willing f, Unable x x 
III. Int erests Differ x x 

IV . Values :Ji ffe r x x 
v. Autonomy Not Exerc ised 

2 0 2 3 

Describe Your Si t uation Here 
I. 

II. 
III. 

TU ..... 
v. 
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DETERMINATION OF PARTICIPANT STRATEGY 

Churacteristics of the Decision-Maker 

I. L_egi timacy 

A. Participation Seen As Legitimate 

B. Participation Seen As Illegitimate 

II. Representativeness 

A. Willing to Represent All and 
Able to Understand Needs 

B. Willing to Represent All but 
Unable to Understand Needs 

C. Unwilling to Represent All and 
Able to Understand Needs 

D. Unwilling to Represent All an~ 
Unable to Understand Needs 

I.II. Interests 

A. Agree 

B . . Differ 

C. Opposed 

IV. Values 

A. Agree 

B. Differ 

C. Opposed 

V. Autonomy 

A. Not Likely To Be Exercised 

B. Likely To Be Exercised 

Participant Strategy Indicated 

Consensual 

Informational and/or Conflict 

Consensual 

Consensual and/or Informati onal 

Conflict 

Informational and/or Conflict 

Consensual 

Conciliatory and/or Informational 

Conciliatory and/or Informational 
and/or Conflict 

Consensua l 

Conciliatory and/or Informational 

Conciliatory and/or Informational 
and/ or Conflict 

No Implication 

Conflict 
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CATALOGUE OF PARTICIPATORY ACTS 

( This is an example. No effort has been made 
toward a definitive listing of acts ). 

I. Formal Level II . Informal Level 

A. Initiate or Support 

l. Input of Facts 

a. By Testimony 
b. By Calling Experts 
c. By Survey or Petition 
d. Etc. 

2. Input of Values 

a. By Testimony 
b. Field Trip for 

Decision-Makers 
c. Etc. 

3. Exercise Sanctions 

a. Political 
(1) Referendum ·and Recall 
(2) Request Resignation 

b. Social 
(l) Legal Suit 

·c. Economic 
(1) Oppose Bond Issue or 

Other fund i ng In Which 
Decision-Maker Has An 
Interest 

B. Modify or Substitute 

l. Etc. 

C. Oppose 

l. Etc. 

A. Initiate or $upport 

1. Input of Facts 

a. By Informal Visits 
and Discussions 

b. By Provision of 
Authoritative 
References 

2 . Input of Values 

a. By Conversation 
b. Involvement in 

Valuational Context 
c. Etc. 

3. Exercise Sanctions 

a. Political 
(1) Influence to 

Reduce the 
Decision-Maker's 
Authority 

b. Social 
( 1) Ostracism 

c. Economic 
(1) Withdrawal of 

Business 
Patronage 
(assumes he's 
a businessman) 

B. Modify or Substitute 

l. Etc. 

C. Oppose 

l. Etc. 



GLOSSAl<Y ( e xa:npl e onl y ) 

(A comple te gl ossa ry wo uld c o ntain re f erence s o f the types suggested h e re 
f or a ll e lements o f c ontext . These e lements i,:o uld be factore ci in detail) . 

CONTEXTUAL IMPLICATIONS FOR THE PAR7ICIPANT 

[LEMENT a nd DEFINTTIO~' 

TYPE L1l :cISION 
I . Allo cat i ve Category 

II . Facilitative Categorl 
I II . Re~ulatory Ca tego ry 

A. Legislative Level 
l. Policy f o r R,,g11lating Deve l opment 
? . Revision o f PoJicy f or Regulating Deve l opment 
3 . Enactment o f ~eE11latory La·,;s 
i+ . Revisio ns o f i\el?.ul o.tory Lo.ws 

a . Ordinances Pcqulring Actions 
b . Ordin<:wce s Prohil..Ji tinr, Actions 

B. Administrative Levr:l 
1 . Rule s and Proce~ures f or ReeulatinG De ve l opment 
2. Revisions o f Rules a nd Procedures f or Regulating 

Development 
3 . Acti vi tie;; to Re~Lt.lc! Le Deve l oprr.ent 
4 . Revisions o f Activities t o Rccu~atc Develop ment 

a . Review a nd Reco mmendation o f Le g islative 
Ci1iJ'1/?.CS 

b . f1cc o mplish10ent o f Adrnin istra t ive Cllan~es 
1V. Opd r dt!vd C~ L d ~D~Y 

CHARACTERISTICS OF THL: DCCISI ON 
I. Te chnical Characteristics 

tTC. 

- Simple /Complex Define d: Si mple - I mpl icatio n~> o f 
the decision are limited t o the part i cipants . 
Complex - Involves ramifications which must be 
assessed . 

- Technical/Non-Technica l De f ined : Is technical 
e xpertise needed t o u~1derstand implications a nd 
rarnifica.tio ns? Yes or No . 

A. Simple , Non-Technical 
B. Simple , Te chnical 
C. Complex, Non - Technical 
D. Co rn! >lex, Technical 

If Suppo rting 

No h e l p needed 
Could use help 
Could use hel? 
Should hclve help 

If Modifying or 
Substituting 

No help n e e ded 
Co uld us e heJp 
Co uld us e help 
Sho uld have help 

If Opposing 

No hC!lp needed 
Could us e ltelp 

Could use help 
Sho uld have help 

I 
.l: 
-.J 
I 
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