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CITIZEN PARTICIPATION THE LOCAL PERSPECTIVE

~

I. i~‘'im‘rxzb‘nﬁ“cnon L . o
; - - — " *
‘LIn an- earlier Institute report -we examined citizen participation
’ from the vantage point of Federal'pdlicy and the managers of that policy.
;\Whgiever the merits of thiﬂ previous report, it lacked a "feelf;for what

citizen involvement in decision making was "really" like at the local

’ 24
B .

level. This later report, is/an attempt to £ill in the local perspective

N

on citizen partfcipation. :

- _———
a
\

X Seven\city or countyrbased agencies, located in the far WESt, were

;elected for'observation. Thesé seven agencies were. l) a.neighborhood

/‘} § Health Services Center, 2) a Community Action Agency, 3) an 0E0-supported
. b ,

\Legal Services Center, 4)-§ Model City Agency, 5) a Tenants Council in

' a:public;housing¢project, 6) Urbar Renewal Projectﬁﬂﬁes Committee, and

Ent: 3 These.sevenilocal’effopts represent

-

programs sponsored by -three major ederal agencies. The Department of

o".’ +

:»Hogsing‘and”yrban Development The Office of Econémic Opportunity and the

. N

Department.of Health, Education and Welfare. One of the seven agencies,

t

L -
Model Citieg/ was also—fhe .sponsor of a Concentrated“Employ?e Program,

and in ahat way a Department of Labor supported effort was also oBserved. )f

-
e L}

In effect, all fonr bf the . agencies whose policies were previously analyzed

< S PR
-

. from‘the Fe@eral vantage point, are now being‘looked_at’in the person of

L N [ -

' - their Igcally supported constituents. . .

Y N ‘-_ BN

-
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T . Two of the seven programsxobserved opexate on a county-wide basis . 3
< [ k’ * > R 4 f .‘-..._.._..._.
. (the Community Action Agency and Legal Services), the other five _ 3 ., PENE
o N agencies are gll cdncerned with a pobulation having a“smaller than . e
"';\ o * - :
. city base; These remaining five.agencies are located in two different
. $ .' . . < 4 ‘ -_’ ®

counties and'four'different cities. The Community Action
) . . . . ! '

” the ‘Legal Services -Program ‘are Specifically concerned with poor peoplqv

-

Agency and

.O/

N

ANt

within their~counties,_and the other. five programs are all selective

.
o - . N . ‘'
.5 ] -

I’z of thei¥ .target populations within a'sub-area of a city or an unincor-’

- 0

porated area of a dpunty.l'In each of these five sub-areas the program's
4 - ' . .

target population is substantially or predominantly black. In the

R T
- P tables which follow~additional background material. is indicated about

-
-

each of the seven communities'and agencies if which, observations ’

.
4

took place. ' (See Tahles 1 and-II.) ' . .

*The above prof;le material on the agencies and communities L <. :

~p observed, offersrsome verification that the seven projects‘differ
o - > .

-

K from ‘each. other in. areas other “tian the Federal sponsorship‘of . o

AR P e e é P v
S the program under obsérvation. ‘These agency and community differences

form a context within which to understand the varieties of citizen

- » =z —

I ) pqrticipation in each of'theSe local programs. Thesé 1oca1 variances

- LI
] « . -

o

. . in citizen participatioh,'and the reiationship-of these variances. .
. 3 - ° ‘ ) .
. to Federal policy are” the ‘focus of this analysis.
. * ~

' We must’ again note that this rdg?rtgis using a Very 1imited L

+

1
definition,of "citizen." The citizen we have in mind is one whose- current ‘

.8 ‘- e . - N . é‘ﬁﬂ‘
. , . " -2}_ A ¥ ; /
h P X “
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‘ v DO » Table 147 "o )
. o ° *. | DESCRIPTIONS 0of PROJECT ‘COMMUNTTIES +° , ' .
T . . T . 7 / T >
COMMUNITY y . . . ' ve e
BACKGROUND . 2 4 ' - NAME OF PROGRAM * )
! < U . 14 S
. . Community’ ‘- Model . 4 Public Housing _ “, Urban Renewal Communf ty ' Health Legal
T et . Action . Cities\ Tenants ‘. Ryoject Area Mental Health Services Services
Characteristics ~ Adency. ;- _Agency' Council \ Cominittee Center Center Cehter ’ .,
’ . N 7 . " : ) FRS g ' - <. '
Politigai unite County . . City Unincorporated City City - ‘ Cd'ty Cotinty /
in which pro- - - - . arga of ' . . ‘
gram .is based ~— county -2 %f
Lo e N . 0 - i . N :
Size of - 100, 000+; ,Less’ ~ Less than 5,000° , 250,000+" 250,000+ 250,000+ 100, 000+
PGlitical than | in county of , | ’ \ o - . L )
“unit, ' . 100,000 250,000+ o~ ) .
Size of Comf/ ‘ Approx. . Approx. Approx. . Approx. ! Approx. ‘. . Approx, Approx.
munity to Be - 25,000 20,000 - 1,500 4,000 160,000 . 30,000 15,000
served by y ’ ‘ \,\ A . , N N
Pprogram- | - .
" ’ . . / ‘ . b
Percent of Approx. 35%+ — County: 5%+ ‘,. "Approx. ’ Approx. 35%+ Less” than
Blackg in 1% . ‘Project: 207 20% - " 207 ’ 1% .
Political unit * ; 2 e
. 3 N s - - . .. .
Percent of / 5%+ Approx. County: 5%+ Approx. . Approx. Approx. " Less than °° -,
other visible 5% -, = Project; , 2074, - . 207 ’ 107 . 1% :
minoritiés in- Approx. 5% ) . PO : - . )
Political unit < . -
. ! - . - - '
‘Percent of Approx.’ Approx. Approx.s, 95% Approx. ° Approx. Approx. .
Blacks in 5% <. 70% 20% o , ’ L, 307 “' 807% 10% -
Prpegram area - - i > . N _ >
v 7 - — = e ’
Percent of other ‘Q‘pprox. Approx., * Approx. « Lo Appr.ox.: .. Approx. ' Approx-.' o
minorities in 207, ’ 107 Sk 5% . 10% 5% . ‘
Program‘area . ) . o - .. '
. : ¢ v . 3 . ‘ L] P
'. : - ~ . e .Q . : .
— R . . - ‘ N r’ 3 . .
~ ! ] -
e . .. ' - R
L : oo e - - ‘- »
. . 9 o . , . . . ‘
o % v S - %‘ . - ’ ]:O
ERIC”. o SR
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Table I”(Continuedp

N
|

Health .
-, Services
Center

- i~
Urban!|Renewal
Project Area
Committee

Model.
Cities
Apency

Is there a Model ‘¥o Yes .
'Cities Unit in . ' . '
Program irea !

h bonmmnity
* Mental Health
Center

Public Housing
Tenants
Council

Coﬁmunity
Action
Agency

- Legal
Services;

Characteristics Centgr

\]Yes . ) R . Yeé

Is there a

? 5

Agency serving

Community Action . ) ‘ T . - — s

Program area

B . ST S
: 3@5&% N g

Has there been -
- an Urban Renewal
Project in
Program Area

Yes in pareh
of Program °
area -

Yes

o
_ Yes in parts
of Program
Area

Form of
- _ government

*
B,

Cougty Bd.
of Supet-
visors ’

City Coungy Bd.
Council-L of Super-
City Mgr. _visors .

CitinBUﬁcil

Mayor

e

5 r . = o
City Counc%ifzg‘JECi;y Council «+Bd. of Super-
' Mayor, . City Mgr, _visors .

. - . ST "‘COu.r,t;_tJy Mgr.
* A N . 3 w +

L County Mgr. County Mer" *
. . '

L ", e =
o - . !
Indpstrial

" Commercial

Industrial Subutban

Commercial N\

Industrial
Commercial

Industrial Rural-
Industrigl

Rural-
Agricultural

Character of
‘Cormunity
S - ' - .
Party of ~Republican Dembecrat Democrat ) Demograt
‘< Congressional G4 ) ’ ) -

Representative A - - ]

T N 0

\ >4 -
33:1/3%
¢ " (11% of

Democrat- Démocrat- - Republican -
* * Republican T e e ) -

B
-~ - -

38% ‘;

’ Approx.
(all

20%
(10% of
Black)

Percent of visible 0%
minor¥ty group . .
members in local. |
gov't. (Council

or Bd. of Super-
visors)'

Approx.
2046
(10% of °

\\\Blpck)

i e
N ’ -
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Te ' ' . 'DESCRIPTfONS OF PROGRAMS AND POLICY MAKING/ADVISING GROUPS . - a
- ® v . t ; "
co . ) o " NAME OF PROGRAM . ‘
Characteristicg - - - , -
of "‘Policy Community Model . Project . Mental Health Lega{]z.;-&' :
Mak1ng/Adv1sing Action . Cities Tenants Area N1 Health . Services Services -
Group Board N Board Coundil " Committee Center Bd. Board Board
~ Primary souroe Federal * -, Federal, Federal Federal ' Pederal ' Federal Federal. .
of funds' for OEO HYD HUD  *  HUD HEW ~HEW. - 4 OEO-
program . “ N . . . .
Federal policy Law- requires Spemfic guide- . ' Some weak Permissive on -Stror{g Strong Law requires
+ with regard- to  * 1/3 of board 11nes mandat,ing encourage-  citizen - encotirage- encourage=, 1/3,of
citizen ! represent: * ‘''widespread ment for partici- .  ment of T ment of “-?:board
participation the poor citizen ~ tenant - pation - " citizen , citizen ’Rrﬂepresent
- ' . participation" organizdtion . partici- partici- %e poor
‘ - _pation’ 5 pation -
, e N C L . S . ‘ﬁ , Co. C, ,
.~ Name of grantee C.AA,. ‘C'ity R County: City Gov't -  ‘Mental Health Neighbor- Legal
'j L far Federal NN Gov't : ‘ "% Housing = appt'd Center Board’ hood Health . Serviges
funds .. .- . - ' lAuthorif:y'. " _Redevelop- g Services . Board- e
. ) \ ' ¢ o ‘ment- .7 %7 N . Boatd .- ' :
“ . LT e - ﬁ"f* Commission * _a&fE& . . v ‘
= « " ﬁT\‘ B n - " ey T T R PR .
- . Involvement of Holds 1/3 No‘eity involve- Appoint:s Appoin'ts a’11' ) None--ffwited ‘None' . Two county
local gov't on’ of ylace.:, ¢ ment, : One 411 meémbers . members of, L vto. Community': 5y .. aRencies
:policy body -- on agency - county sponsored of Housing Redevelopment _A.dvisory ‘ ! ' on board
’ ' board - v - agency’ on board * - Authority _ Board7-make's Board = . . . =
ST - ’ SR - no -appoint--- . - '
P ' Cig - ments’ to Pro- .
- T i ’ T jectdArea ) . .
o - ‘ o Commit:tee LR N
. * : : b . e . .
Size .of . 30 » 28 ‘*  open- . open ended" 26 12 RT3 i
( Policy Group, - . ended . : R
- T - » .
. ., T~ . -& . - -
. o -‘f’.j:,., ‘ ’ ;f\, -. . ;1-» . . )
5 by DI - - KA s . s [N :‘;{ . N , ° . g .
. Tl A\%_ - - - [ ,::;n 5_‘ . -~ i
' ,1 . Y . b - 3 N ﬁrf/’ _ -
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e 3 . . ) ! e 3 l
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: > .'Tahle II (Continued) R
$ Characteristics . ’ “  NAME OF PROJECT ,
of Policy Community | Model, Project Mental ) Health Legal
Making/Adv1s1ng Action Cities Tenants Area Health ! , Services Services
roup Board Board ' Council Committee ° . Center” Bd. ' Board " Board i
Authority of Decision-" Adv1sory to- Advisory to Advisory to Decis_ion-/- ,Decision- Decision- .
body,on which . making City Council _ Housing Redevelop- making making- making . .
_ citizens " Authority ment Agency N ; :
participate . Mgmt. site office N
| . ¢ a . staff * - -
. - ' R - " s
How citizens Selection' by Election by Community  .Community Community Self- Selection by
selected l local  area neighhorhood - forum forum forum selecting + orgdpi- .
: s Poverty residents ' ) . zations ‘con-_ o
. ? . Councils , ., ° . ) . . e . cerned with I
) o - N Y. ) POOL. ¢
. | -, . ' = T 3 .
Percent of area  33-1/3 S 100% - 95+ 50%+ 100% 33-1/3%
residents|on . A * .o : . ’ . o
'body Y M -~ . ] / »
l. . ; ) . , T ‘ . ) . ‘ T . N N 7 b .
TPercent of 1078 71% 40%+ 95%t . 45%-;[ 1007 5%
Blacks on . ' e ;
policy body - - / FN - .
I x p i . . S i
~ Percent of 6ther  25%+ B A ° Less than -- ) o, - -~ -- -
visiblé minorities . ‘ < 10% : ;oo - )
on ‘'policy body (& ' 3 . ¥
Loy o * . ‘ 5 . . * . o D .
. Do % of Blac Yes Same ¢ v Yes Yes . Yes Yés ) No ° : .
_onpoliybdy e Y ) . - . '
exceed % of Blacks' . ’ . ’ “ - - v
in program area . ° . - ! ‘
. Raic;a' and /or o Negro t:legrb Caucasi'an-r Redevelops '/ Caucasian Negro Caucasian -
.sethnicity of : ) ment Dir.- / ’ - . ' .
Program Director < RS Caucasian * | - . . -~
) . Site oOfc. D%r. « : . E
° ' o - Negro
"iﬁ' MR 3 -
Do % of Blacks + Yes Yes . Yes Yes Yes Yes Yes N
e gmong- community . < . . g - ' ~ e :
" reps. exceed % ’ - t p : . !
of Blacks’in - . . ) R
. . “ 4 N 2%
i‘\K}’rog‘ra@m area . . . . i 1 .
l Q ‘ - . . ~ ‘e
ERIC . Lo B SN

e - \
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This c1tizen is defined by h1s disadvantage and fhls d1sconnect10n ﬁrom~'

!
s ¢ ‘

(or inadequate connection to) our majdr.institutibns. We will a1so refer
to this cltlzen as a "neighborhood" or "communlty" representatlve In

these seven COmmunltleS, by narrowing observatlon to those Federally

Pa—

» supported programs which had citizen partlcipatlon, we perforce became

L} ; et

concerned with programs focused on devalued mlnorlties._ The Community

e

— 'y

- .
+Action Program, Legal Seerces and PubLic‘Housing were allrgoncerned
. with poor_pe0p1e-(many of whom were Black or brown). The-Health Services,
.2 . . ) . ' - .
Model Cities, and Urban Renewal Programs were concerned with populations

. which were almost totally black and largely poor. Only the éommunity
, i : - —

&

Mental Health Program, because of Federal regulations forcingfit‘to a

.- -minimum_"catchment area" of 75 ,0004 served a p0pu1atlon wh1ch~was«pr1—

' - = - -

marrly white and non:poor. Parenthetlcally, it should be noted that

7 P P
despdte its diverse "catchment area," policy making for,the,Mental Health
ot - :

A} -
-

. A -
Program was firmly in the hands of black.leadership.

~ « . - X

"In. seeking to describe local citizen participation there is the -
. . . ~ M R *&s‘ ' 1

. i [d
obvious choice of constructing case histories for each agency or analyzing
» 4 LA i

.the seven different agencies according to common categories pf interest.
o', \' .é - ‘. "_:{
In choosing the. tack of conimon categorfesjrah are hopeful that the.
identities of agencies and interviewees will be better protected, while
_at the,same‘time'enabling a ‘reader ‘comparison of the varieties of
citiien.participation'ekperience. The Tables on pages°3f- 6' are
. K Lo " t.
meant'to'progide somé“background description of community and agency

. -~

deferences which may help. to explain some of the apparent dlfferences

1n‘citlzed]parf1c1pat10n..

‘*fE

P rodded




II.

DECISION MAKTING

°

g In the preceding Institute report

s

“toward citizen participation, we were‘strppgly occupied with two structural
. il ' '
questions pértaining to the citizen participation body:

“ . N 3

UDCAL STRUCTURES FOR PARIICIPATION AND POTENTTALS FOR ' INFLUENCE ON

dealing with (Fede- al policies

1) Was :the policy'

’ ! , .
body a anlition of various community forcTs including community representa-’

y

tives hut not dominated byrany of these forces, or was the policy body

..«"

i

AT

controlled by citizen representatives?

.

“body dvisoEy to another unit, or did policy control

4
. ),

4

4 1/

-

23 Was the citizen participation ~

-

over a program

rest with it? A cross. play of these,tuo d mensions--board composltion

-, - <' * y
and author1ty of the agency g

¢

agency occu ants f thése categories) ag observed in the field study:
P A

S A‘ - ‘ .
Coalition/gplicy Coalition/Polidy
Advisory Control-,

|

’3\ e

gitizen Domination/
Policy Advisozy

eates the fdllowing four cat

i

7 :.1 :
egories (and .

L4

' D.
Citizen Domination/
Policy Control

o
S

Legal Services
Communit
Agency

-

A i Mental Health
. Agency

2
-

|
i

"coalition/policy cgitrol " "citizen dominaﬁion/policy

¢

L

1, Hans Spiegel suggests that the

Action

o
be more appropriate than "controlu"ﬁ

sl’ '
Tenah §' Council-- |

Public| Housing -
|

-

Urban enewal~-
. .Project Aréa
Committee
Model" Cities ~

»

,': «

.

l
t
i
{
|

D

Given “these four categories of "coalition/policy ad is-

adviqo s

"citizen domination/pollcy control "it is _easy to argue that

Hedlth Services

\

e T .
:—“a .
: ES

and

'

,,»va*f

ncept "high degree of infl dence" would
We recognize that the use o

¢ 'control"

conveys the idea of there being more power than gctually exists for a

citizen-dominated poliecy making body.
| it seems to accurately portray the quality of influence that some

groups*hre working for._.

l
-
[l

i

\,{‘: * R

2t 1 . s '
A‘ ) ok

We risk the use of “contro" ‘because

\tizen |

1
¢

A

l’t
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\J
“«
:

nt

F]
<

e ) the two ‘fiddle categories, which inc1dentally 1ncludes SlX of the seven

i ' T .

e ' t t R -
"coalition/advisory" structure gives citizen participants the least potential

S . ’
o

" influence over deécision making and the '*citizZen domination/policy control"

- . . o ot

. structure gives to wcitizen participants the most potential influence,

¥ L

.

, _ . .
It is more difficult to assign an a priori position of influénce to

¥

————— -

< B £ e,

‘ agencies observed, But thislis prec1se1y where* field observation.becOmes

< . . v

usefyl. The Community Action- Agency, is nominally -a coalition of three *

LN

-

L3N

o
>

?

equal parts, divided among the public agencies, representatives of the poor,

}

*

ran

"In fact all participants agree that the Board

B

i

’andfprivate organizations.

)

.of the agency is effectively‘in the hands of the representatives of the

poor. The same'situation prevails in the Mental Health Agency, yheré a e
two-sector coalition made up of equal parts of neighborhood and Mental Health

Agency representatives, seems to be effectively- controlled by the neighbor- .

o [

hood representatives.

Thus, on a de facto bas1s, the Community Action

‘Agency and the Mental Health Agency can be moved into the most powerful

.

Ie

=~

category (for the neighborhoqd); tbat of Mcitizen domination/policy

t

centrol.,"

The Legal Services Agéncy Board "has ore-third of its members: as

.
r

S

«

L

’ whether the citizen dominated advisory groups, really perform as if they

representatives of the poor and some 51 percent who .are professionals in )
r L . v

the fig&g of law. In.effect, the nower»of the renresentatives of the poor

s muted by both numbers and lack of professional status.

¥

.

_If two of our coalition groups come under the effective domination

-y ”-.

of their neighBorhood representatives,-it is edually interesting to ask_.

3

had de fact% policy control
T

=t )
Wy
Council and fhé Renewal Project Area Committee remain essent1ally~ad¥isg£y\to

\;‘%.

P it

The answer seems;to be that the Tenants‘

~

§

{[:R\,
o
SRS .

o (" ] o ‘: , e : . e
c - e T
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L]

ment-kgency) while the Model Cities Agency seems tpndevelop something resembling‘

a ‘,\‘,
T

policy cohtrol over i*s program. There are two)possible explanation34¥or

re v
.

this development One may rest in the fact Chat the Model Cities Board is\ e C -

o . PR

a coalition.of forces numerically dominated by the neighborhoéd,f As 5‘ 3'

v . S a” ,-4 ., .

coalition, its decisiohs may have more‘community-wide legitimacy, and\\”
therefore be’ less subject to review by the City Council. TﬁeﬂTenants*; .z

.y -

-

Council and the Project Area Committée, are both ahnost totally composed

. QV‘
s o 1

of the black, the brown and the poor. As such, xhey are solely representa~ v,

and not to the policy~ma~ing bodies for these operating agencies. Conversely,

the Model Cities Board i~ advisory to the' City Council, which is the ultimate

A

. K

policy body for the Model Cities Agency. RN S, T es e

Thus, despite certain structural similarities between groups of,
¢

these agencies, the real alignments in terms of the power of g ighbo;hoo

sesembles the follqwing

e
b . ~

Advisogy '.Q‘ N \1Policy:Control \ 4"(’// '
i Legal Services 20 A o Tt Model Cities ~7 .o ﬁ‘-_
. . - N -t Y . ) "
Renewal-Project Area Committee \Health Services . ‘8
< , ’ - / . .
Tenants' Council c Community:Mental Health ¥
T R - . * gy
# A ’ Community Action Agency -
. . :
elC- ‘ ” . ' ! .
X ¥ * - ’ - ‘ ) ©

A 3 . Y
’ s . A

government type agencies (the County Housing Authorlty and the City Redevelop-~f‘"‘

R

sl el

N
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Perhaps a most 1mportant eébservation in the fie1d study, is the

3

in decision making,

- "

~ >

’

- group have 1ts domination 1mpaired through being forced into a coa11t10n

tfend towards greater de facto power for neighhorhood representat1ves

In no case did a coa11tion body drift;toward becoming

advisory .rather than policy>making,

f. In each agency under study, neighborhood representatiggs seem to be gble -°
- to max1mize their potentia1 for inEluence over decision making. And
in these seven agencies, the greater the percentage of blaék Gand other“ T
- . . . s 5 * - e
minority) citizen representatives, the more likely the citizeé;representatives P
.seem to be able to maximize their policy infldknce: The following‘tahle\ .
‘8 N . 5 s N
: indicates this relationship: ™
] - ~ LN e -
:\’ Y e T
P > A -
) X . Table TII - ' . o ™,
Y . ) . " Percent Blacks (& Other . L.
¥ - ' ~ Minorities), on Boards”
Boards Having Policy Control: . . ' . N ) ; -
- = 7 -  Health Services ) 100% . R
. Community Mental Health 55+ © TN .
Model Cities' . 75+, Tt e
. Community‘Action . 35+ o Sl
‘Poliéy‘Advisory Boards: a/ “ e VAP T | ’ :
» Project Area Commi ttee ’ - 95+ - - : .
Tenants' CGouncil . L~ NGO+ e : )
s Legal Services ; . ] 5° ’ i
. ) - ’ . . ' \‘
) a. In the course*of this report it wi11 be clear that the Projact Area -
Committee has often exercrsed power far beyond its adv1ce-giv1ng atus,” - :
5 o S . - '
oL To the*reader interested in citiden particrpation and control
7 K3
< : — N - .
- these conclusions based upon £ie1d observation must be~tanta1i21ng. What .

-

RN

would thewdata be 1like in other areas of the country,

- ~
L] . « 8

and in no case d1d a citizen doq}nated .
L
¥

" r
-

PR
.
~

or would -the observations

’

. .
- 4
- - -
. = o0




o ) . . .
o - . ) - . . S . - S e

e

. hold up if additional agencies had beeq looked at in the far'West°"0n the $
) other hand the data does not seéﬁ to presznt surprises. The obseryer e
h’ . . of citizen participation in Federal programs knows that where partici- Y ;:',Dv
b - 8 pation-has been effective, there-have been shifts in policy control ‘:— 7\, - .5
," And he knows that this movementthas been enhanced when the!invo%yed “ < i 'j
g \, - ‘—.‘".'— cltizenry tends to be bﬁlack - ’ ‘ - 'ﬁw 9
- & " LT N o )

- o At a 1atex point fn this paper we/'§hall further examine the ‘o J‘ {

claracter of . decision making in these'seygn agencies., It is much more .',

. o , x . ’ : R r"c:

o important to ‘know whgt'kinds of issues-citizens' influence tends to, .
7 . - . ) Q«’ 4 B}

: prevail over, rather than to know that citizen influenof prevailStmost .

of the time. Orlas one.of the iﬂterviewees remarked about‘lhe Model Ciqy ‘

. -
(8

o " Agency, "the City Counc11 did not qferturn or. modify any of their . .

T recommendations, becauSe their program requests'were tempe:ate ) - ‘

o R NN

- SN At this juncture it is enough to note that ditizen representati es ) -
haye almost always maximiaed the influence possibilities which'were avail-

: able T: them, We may better understand«th

' who thes;/re#resentatives are, -how they are chosen,

¢

4
~ ° .

city to do so by.examining*

3

ahd who they represent.;

o
4 o N . - . L4

w7 % 1II. REPRESENTATION S T .' X
,Q\ ' ‘ - r4<.' flection and Selection - lﬂ h . ) ‘»n o ?'>
e 2 : In none of the seven agencies observeﬁ wete citizen rebresentatives-

. o : - N
;' " s9lected by- agencies they were to give advice to 0T by o;her units within'; .

\ L)
local government, There ‘is little’ question that the practice of" turning

»
Y

. R to*?he ,affected community to select its own representatives did not prevail

e prior to the OEO program, and we are not even certain that our observations
4‘ ' A ) - . ’ . \~ v
v ' . . - .~z
s M - . ’ - 3
: ) . <12 . S LT
: = - . ) . ] . .’ .
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are typical beyond northernCalifqmnia (where ‘field work was.done). But the

< . ¢

. : . . ! . v

meaning behind this pattern of representative selection appears clear:.

.

Those” who seek citlzen involvement undtrstand that they are seeklng bona

“

e flde links to 'a special communlty, not reflections of their own image.
L 3

¢ Tn}s evidence’of an unwillingness by public agencies'to "1ay hands on" .

the p{ocess of se1ect1ng represent§tives, is even more str1k1ng when it . .o

is understood that, only one of the Federal funding agencies, OEO has )

a

- . - - -

guidelines whlch stlpulate "democratlc selection procedures." . )
- i >
Those‘who sit on the Tenants' Council in no way appear to have ‘e -
) a4 : - T T P

their selection, or attendance, or voting patterns influenced by the’
Housipg\Authority. éouncil-meetings hnpear open to alltnembers.of the ~ -
) Houslng P:ZSEbty\and officers of the Council® are selected. by’tenants at

’ ‘- an open"meeting. Injzzgitlon, the Grievance Committee of the Tenants
—~gi,. Council, ﬁhieh hasAbecome.an important féfee in influeneing.tenantl ; '

, .
-~ . . v .

eviction, has its four members elected by the Tenanfs' Council at, .an . ‘

H

* open meeting., The very name, 'ﬁ\nantsi Counci}," implies that, jts members
3 : - '
will'be*%elected'bﬁ the temants themselves, But there is some h%story

- ¢ . . , T .

8 .. . . . .
. which suggeeﬁs that when a local Housing Authority or the Federal funding . .

’

‘.

- 'agencj becomes unhappy with those who serve on a.Tenants'.Council, its et
~ . ; N ] ’

functionlng may be serlously impaired. In the Tenants' Council we
e . .

a.; : observed there was clear ‘evidence that the Hou31ngﬁ§u(ﬁgrity viewed the . oo

v, .

f— -

- ’
. — Council as an 'important (and generallyjconstruétive) force; almost a local .

T ad

. ~

government in the maéang, which would pd%e some rlsks if it were to be :%
by N

= .tampered with. R

Aruitox Providod o € | >

-
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4‘-. L s
.‘g ! . ; e
? One would expect the Community Action Agency to have more defified

~ 4 A

.’..\

&5
. .
grocedures for representative selection, because of more carefully defined

,‘\R

7

>
3
4
g
4
@'

|4
N

‘mgederal policies,
f o *w""‘ '

» although candidates foy election to the Community. Action Board did not

[4
4
S

.' -

<

ffecting the local agency.. One-third of the seats on
the Community Action Agency e observed were allo\ited to. representatives
of poor people. These repreSentatives were elected at open meetings held
‘ Only poor people codld vote, at these council meetings,

\

by local area coyncils.

.
v
~ -

’

\

thenselves have to be poor.
The Model City Agency showed concern, similar to the Community Action

- e.r
cy, in having the(representatives on its Board come from a number of
But 1nste%d of elections being held in

°

$AZ
‘ /“ D . i
~difierent geoggaphic areas.
@&ifferent localﬁcouncils, elections were held at a single community forum,

~ \ -

J r L
where the elector was restrxcted to voting “for™ someone from hi's neighbgrhood

.ﬁw?\
P N
‘ Thugsi

in thefCommunity Action Agency it was restricted to those who were poor,

&enewal Project Area Committee also made use of a community
As in Model Cities; the electorate yas composed

K%
n the Model Cities election the franchise was restricted by geography;

( ?/l
The Urban

forum to elec its of filETs.
of those who showed endukh - interest to come to the forum and participate

-
L]
3 . .
. ’ '
,“ . . -
. (. ’

in the electior, ™
The eleotiqn procedu‘e is somewhat more elusive in the formatidn

Sy

of the naighborhood Health Center s Board of Direcfors; In fact, it is

' "

The Board seemed composed

b

unclear as to whether an e1ect@pn was ever held.
of a small group of self-elected ghettoJarep residents, all of them black

- ,', Ll
. \ -
e . =lb-
. . - o
LIRS
B
~

o
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* €

v" -
N .
a -

and most of thsm active in ether neighborhood organ1zations, who haveoincor-

~

porated themselves, and rece1ved major Federal funds to carry out a ne1ghb0ry
hood health services program. At the time of this writing, the Department

of Health, Educationaand elfare staff were working hard to help this

.

@eighborhood'board esta ish a constituency, from which might be elected . ~

¢ . N ‘ 4

+
-

future board members.//0f the seven, organizationgﬁobservedb it'was only .
. . /

‘the Health Serv1ces Board and the Tenants Council which were not brought

&

into ‘béing under thc impetus of already establtshcd agencies. The Tenagts'

Ny

Council which 'S been,in—existence,longer than the,ﬂgalth,Serviceszoard,
. ) N . < - Rt ) -
ion’procedureoat'least equal in formality to'the bther agencties ~
. / . .

é&amined ) It is the local Health Servic§:~Agency (as distingu1shed from

has an elg

1ts Federal supportérs) which seems the least concerned W1th the niceties ‘..

v

- of representative selection. A partial explanation may resg in a "democratic

‘Health Cen/ef Board may have subtly blocked an election for fear that it

would lead to their replacement..

[ *"2“ e

election" beingz a leg1timating devixe; perhaps the k&nd of 1egit1mation

the ne1ghborhood controlled Health Center Board felt less in need of

- -
4 N\,

than other agencies in this study. Or to the contrary, the‘members of the

o " ——d
SN . . . T . 9_

) /,
The Mental Health Center Board receives its "consumer representa- ~

«

tives in a two- step _process, As a first step, a community forum is eonvené&

W - ;

whose task it ig’ to select representatives to a comnunity advisorg board.; ® -
\ < s . ° -~ )
Unlike the community forums” already descrihed{ attendance at the Mental :
health meeting was prim%fgzg/sought from.organiggdagroups operating in . 5
- et . ) * « 7T . a.\‘\
3 A y -15- _ ' \ : .
. .,f:?:{‘r_} . . ‘ . . “~ - 3
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. . . - ’ . ~3 3
the Mental Health Center's "catchment, area." 1In fact, the invitation to the - :

forum was addressed to:, ‘Interested groups of the~~community. After this ’ ‘y

~

community forum elected its representatives, these representatives in:.turn’ '

.
°, .

Y ele/Aed their representatives to serve on the Mental Health Cenfer Board. o
'0 ‘ - -

P Ty o« L. Ce e
s The -Legal Services Agency carried theApotion of an organizational
* . ;.*’.r E "’ .

base to elections one stép further. The Legal Services Agency requeéted
organizations, which,had been designated by the Conmunity Action Agency

% y oo :
as legitimately representing the interests of pocr pe0p1e, to select'%uL o ) o
[ . 4 . . : . )

rtpresenLative to sit'on the Legal Services Board of DirectOrs. This. B

IS . .‘\

oo ) précess of selection seems, toN\ohe closest‘to a "layin @%on of hands" g .
. E— . e ',“ . *
in thE selection process. It 1§€§he Community Action Agency'which

5»
R desxgnatés the apgropriate organizatioa to seIect representatives of thﬁ

[l
-

poor people.- The disclaimer of*course, is that the Community Action Agency
s g .-
in the county observed, sees itself ‘as representing tﬁe intereQFSrof poor ‘ 9

"

people, and therefore-a legitimate designator of organizations which speak

- o - -

; for poor people. ,Ironically, some 25 organizations had ‘to be solicited .
N * w - ) - , x‘, . .
= for representation, before' seven. could be found which would designate a -

LR v -
o - .

.g' representative. Additional evidence indicates that whgn an organization

e . ' LIRS 3
e o did agree to select a representative, it was rare1y accomplfshed by <

election, but rather by appointdent or, a request for .a volunteer.» A
. » % P ] - . :

N In the seven situations observed, fiversaw citizen representatives

. . ,
arr1Ve on Boards through some form of e1ection, two were instapces of : -

e v‘

selection. 1In both cases of selection (neighborhood Health and LegaL" ' .

4 . . N N
. .
‘ -16- N “ . .
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Services)uﬁthe seIEction was by a group within, or presumably responsive to,

o 4
ey

e
the ne1ghborhood In none of the se€yen agencies observed did there appear

L]
o

‘recourse to an electlon procedure,more comparable with conJunlty general

R

e1ections. It should be noted that this is somewhab in distinctlon to

v R IS

elections held in the early days of the Community Action Program[ In-

.

these»earlier elections, generally“held in larger citjes, there were formally
% .

proposed cand1dates and an attempt to involve a large percentage of those

eligibie to vote. Almost always, such procedures resulted 1n very small
&
participation by the electoratE. Similarly, the observed tendency in this
soTe : .

study to use communityiforums,‘rarely resulted in a large voter turnout.

In the Communlty Action Agency e1ectlons, turnouts tosvote at local area’
s, s !

council meetings produced some 20 to 30 participants on.an average. In’ -

- .
- o0

the Tenants' Councll'elections, some 10 percent of those. elig1b1e appear

-
- N -
- ~

to turn out, The most recent Model Cities Board e1ect10n drew a little

o - .
- Y

. over 100 voters~1n a moﬂel _neighborhood of some 18 000 peOple " The percentdge .,

turnout from the Mental Health "catchment area" was even less impressive:

ﬁhan the ﬁodel Cities election. . 't EREE .

M 9 * *

i /m . ® -

- P

2 .
W

o ?esplte the invariably small turnouts for eIectlon (1f they were

held at all) 1n—these projects, nqQwhere did there seem much challenge to

the 1eg1t1macy of those who were seIected or elected, As one ;nterv1ewee

e *‘.c_
. -

noted “the election process / a forum in this case/ does allow those with '

[3 .
«

the greatest 1nterest, the, greatest opportunity to 1nf1uence who gets

<

N

- -~

R J
elected " The use of the community'forum seems to create an 1nstant
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interviewee added,‘"the results of the eieﬁgion must pro@uce Soar&’mémbers
who care about the program and'wﬁo’will work éo; the ﬁrggramf".
-kIn‘their reliance 'on community fofgms, &ost of these seven
agenciés’have apparently settled on a deyice which produces a relatively
narrow ﬁase’in»theh%electgon of leaQershiﬁflwWheoher selected leadership

« s

really has a constituency caﬁ‘probably Eg§t be tested during times of

urgency and strain for the-program. At‘present the forum device for
J

election seems useful to g sponsoring LQrganization because of its relative
"f\ . ’ M ‘ i

51mp11city, low cost, and apparent legitimacy. It is probably also
acceptable to the limited'number of "activists" in any coﬁﬁunity, in

that it permits them influence far beyonf their numbers. Whether this

g~ 3

C./

re1at1ve1y limited base to citizen pa;%icipation will in time lead-to
\)‘", . . E

a’"grass roots" ferment which questions the legitimacy of community.leader-//

-

‘.ship, is unclear, It would seem that as Iong as the channels _for repre-

RIS B

sentation are kept open, ‘and candidacies can be vied for, the narrow base

- -] ’

need not necessarily pr%ye harmful It -may not be the size,of a constit;;scy

Whlch is important ‘bu€ rather the gpportunity the election system allows
" for newiy‘active constituen§§%£o hage their weight felt.,,Based upon this
, N ’6 g . - ,;f . N -

tés€; the community ,forum mode of €lection seems workable and satisfactory.
. o . :

B. The Use of a ConsEitueﬁcyi, ﬁ_ .

» . \%.‘ - -~

" We previously argued that a reason for the non-interference “by
A

1;-& i

yestablishment",agencies in~the‘e1ection/se1ection.process was their |

desire to be linked tq‘hona i elghborhood groups., In effect, ‘at
;; 3 £ * * . ¥ . o

the present ‘time, a, black man selected by a white man is perceived as,

-

o -18- F
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less of d black man. But thé problem is more thah the "I3gitimate" selection
< * ! ~

. . . ¢

of a representative; the problem is the development of a constituency for
. L s - ‘ <.

to something that in tumm is connected to-something.with roots in that

community the "establishment" is trying to. affect, °
. b P ¢

* ) .
Let us turn again to each of the seven agencies to see. how they .~

B -

developed constituencies for citizen.representatwiy,es° Five of these

seven agencies draw their representation from some kind of community

. .
forum. We would argue that the forum represents an instant (albeit

potentially\ffeeting) constituency. At a'point in time the forum} e

,Says to observers that there are a group of community people who care

-
- -

enough about a program to come together and seek to influence'its
affairs., The interesting subjecp for analysis is how (of if) the

! ~

"pressure "of the forum #s sustained in between election periods,

In the Community Actlon Agency, 1ts 10 representatives of the
poor each represent local area councils. These councils meet monthly
for a varlety of tasks, 1nc1uding attempts to influence the policies

3

of the Communlty Action Agency Board One interviewee ¥ndicated that

A

on two occasions the 1oca1 area counci; which‘she represented'had given

her specific instructions on how ‘to cast a vote at the Community Action

~:—‘ & . ’ Y

Agency Boar# meeting. It is g%r~impression that the vitality of the V

local area‘councils~is an iﬁportant determinant of the influence wielded'

-

- by’a representatlve from that council, on the Community Action Agency Board
. Iy . -
’It should be apparent that a representative speaks with a much 1ouder voice,
.\ - / v
. X . . L s o T
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within a coalition, when it is cleaf’that he speaks for others as well as
OIS

for himself. This becomes part of the dilemma for established public

’ agencies. They}are'hesitant about deal%pg with representatives who do
. : , - v

f\\ . not, represent who haye no constituency. Conversely;'it;may be’costly
ol ,",‘ PP Y fﬁ} : ¢ o

, . . to 'deal with those representatives having a strong constituency, because

a
.

.~ of.thé fact that they speak for more than themselves. - -

td
s . . L

Those who attended the community'forum for elections to the Model

. N — . o.‘ RN -
. A\ '

. Cities Board have their neighborhood residence in common. ’But:there-fs
s Bo encouragement for them to come together again ‘as a group before the
next’ election. However, there are three local councils in different W

. - parts of the model neighborhood and through their involvement in Model -
C1ties elections, they have come to constitute

P { - .
for neighborhoodgpeople on the es Board, o

.

“The experience of the %enants' Council with regard to‘awconstituency
is somewhat different. 1In effect, all of the residents of the public
. " housing project are a potential constituency for the Council.~vThose who

3 actmally come to Council meetings répresent the "realized" constituency.‘gll“
?,'\J - It is this constant (monthly) affirmation of a constituency which say;‘l
g .2
P %to<Council leadership that -the Council is alivl; parentheticablyfit»says,
'4“ . the}samg thing to:housing authority management. . }n%}/' -

5 P N

';:w, . The Mental Health Center s sophisticated attgmpt to establish a -

4

"“built-in" consfituency:is a useful example.” The community forum meets~ -

i
& 3 -

. ’ yearly to select a*community board which will serve. as a constituency for

t

It is the Community Advisory Board composed solely of neighborhood residents

. s . - . . "*’ . [ - . “
’ , . e 3

S | - L 20- | . o

VoLt

. those neighborhood residénts who are %mbers of the Mental Health Center ‘Board.
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at selects Board representatives., It is the Community Advfsory
he 4.

that the representatzves to the Agency Board reports back to, In

a“senge this Community Advisory Board performs the same function for

. netghborhood representatives-dﬂ’?ﬁ?‘&eﬂfhigdtalth Board, as da local

:

‘area councils fdr representatives of the pOor to the Community Action

Board and neighborhood counc;ls for neighborhood representatives
.- o - lé’} s
ofi the Model Cities Board: .And if the analogy may be str%(ched,

it is the same kind of function that the "home" opganization performs
for the representative it has selected to serve on the Legal Services

Board. Surely, it is no accident that the four Boards which are

~ e . -

“l
coa11tions of neighborhpod people and non-neighborhood people (CAA

- X

Model C1ties, Lega1 §erv1ces and, Mental Health) all have constituent.

“bodiés composed solely of "consumer types," which to some extent

monitor the activities of the coalition policy board And here too,

"~ A

)
we suggest this is a development which was simply not observable prior

v
[

" to the Economic Opportunity Act of 1964 What is of gneat interest in

this section is not so much that neighborhood people.serve.on policy

.

boards; it is tﬂlt these neighborhood representatjives have ‘a constituency

which ejerts some continuing connection between the representative

-
L r

. and "the community he is supposed to represent.,
7

N

Observation would 1nd1cate that the above notions sof constituency

"

‘operate fairly well in the Model Cit1es, Community Action and Mental Health

Program. We are less certain about the Legal Serv1ces Program where the

v

representative- functions on both the Lega1 Services Board’ and w1th1n one.‘
fa

of the seven organizations that selected hi; for the Lega1 Serv1ces Board™~

A
R LR -~

, - \ .
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This form of multiforganizational constituency seems the least effective #n

+ v '
'

that none of these seven organizations'appears to have a,major stake in.

the operation of the Legal Services Board It may help to account for .

- -~
A o) -~ R

the relative invisibility of the representatives of the poor in the affairs

t

of the Legal Serv1ces Agency. - . - R .

1 .
The notion of constituency fits somewhat differently in the three :/// .

: \
gencies 'where neighborhood residents hold all of the seats on a policy

aking or policy advisory board 'In the TenAnts' Council we described

3

ll of the res1dents of the Public Housing Project as th pbtential

~ '

constituency, and those who atténd Council meetings as the "realized" .
| ) .

-

-constituency., The same would appear ‘true for the Urban Renewal Projéct

Area C ttee, All of the residentswoﬁiéhe redevelopment area are the . . -
pdtentia oconstithency;.those who attend Council meegings,are the_"realized"

copstituency. In both the Tenants' Councillana the Project Area*Committee,
' - N o

.
v - -

the "realized® onstituencwaluctuates. A ﬁotentially interesting ° - ’
- (2 s
‘meeting of. the Project Area Committee may erw 150 people another v -

meeting as *few as 15. As in other comparisons it is ‘the Health Services

>

Board which appears unique. It is on this Boa d, where neighborhood -
residents holdwall seats on a policy ma ing (no advisory such as the Project
) Area Committee or the Tenants Council) body, that tﬁ@re appears to be the*

least felt need to develop a constituency. In ffect, the Health Services

-

~ . ) "
Board reports to no one, It hgs received the best of all sanctions; a large

-~ >

grant from the United.States Publiciﬁealth Service. Not surprisingly,‘it is

the Federal agency whfdh is pushing the neighborhood Health Services Board to"

"

e - -22- ' )
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1nV1gorate an area Health Council to serve as a cOnstituency. Presumably,
. 4

h it would be this, COuncil which would elect members to p%L Hegalth’ Serv1ces .

Board The Health Services Board, to. this point has/hot ‘been very aggres-

‘ ‘sive in pdshing.for the groﬁth of a Council which m#ght serve as a cen-
\ : {
" stituency. During the course of thép study, the writer sought to attend a

/ e
e Health Council meeting which he found canﬁgiygé pon arrival. No subse-

~ R . - N ‘

- . dﬁent'meetings of the Health Council have been: allededuring the course

‘of the iield study, and Federal staff admit to a feeling of despair .about

the p0831bility of develZping a Council. . ”!‘ . :

N N One pgssible explanation -for the Health Services expe:ience n%ght be
that a conetituency has two major uses--néither of which are pertinent

., N

N "in the case of the Health Services Board. One use of a constituency is .

]

)

to enhance the power of those who represent it; the other is to. serve -

. quickly won q&er té the norms of the organization they are trying to

}influence. {ince the arriva‘?of its major grant, the Health Services

|
. Board has not_ needed additional power. It controls the policy apparatus

[ -

'for the Health Center

apparently ha9 adequate authority., ‘I addition,

.~

‘Héalth Service Boa ,

- "establishment," when 4t comes to health services in their neighborhood
. vg“

they are the establishment : RS .. i

-

.
v
o

Reviewers of thzs materjal have raised questidns about the apparent

insulation and assuped strength 6f the Health Services Boarda There is '
. . ; N L~ - . o .

* wonder that a selfiselec .‘board is able to snstain‘i;self ih power in

PR
{ S -23-
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KAl . N

m bers aon t have to worry about being seduced‘by thei‘
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izzpperation as potentially visible as a aajon health services center; We
make

no claim as to depth of connection Between the Board and the‘residents of

the health.centers neighborhood. We would not be surprised if this Board

=

‘ 2
were to split into irreconcilable factions, or if newly mobilized elements

Fa

. in the neighborhood were to challenge the legitimacy of the Board. Gjiven

-

the very small number of people in this neighborhood (or any neighborhood)

~ who are involved in the center, it is always likely that new forces will

o

T e

’ constituted. -

v

arise to challenge the present Board. And since this é:ard's'legitimacy
rests in the Federal grant, and in the neighborhood's passive acceptance ’ ‘
of the Board, and not én a publicly held election, there is always the

likelihood of successful challenge to the current combosition of the
Board, however, we wopld argue that this Health_Center'Board'is not é

Y . a, ’ . ..
frail reed., The major organizational actors in this neighborhood include

w : a N [ " -

thecchurches, the Jcommynity action program, the Model Cities effort, the
Black Panthers d ‘the Neighborhood Service Center Program.’ The Health'

Center, Board through its.various members, is connected to key 1eadersh£? )

0 p) ° x

in each of-these comnunity organizatidns. We suggest that it 1is these organi-

-

zational connectiong coupled with Federal support which underlifs ha\

a arent strenOthﬂof Jthe Health Cen%efyBoard. A key tactica1 ptoblem for

L4
[}

Lhe- Board is to refrain fromkacting in such a way-as to encourage the
lg, a?.-

formation of* new,_ groups -in the neighborhood whose specific concerns are .,

the 0perations of the Health Center. Such a new health-ordented’ faction,

&5 3
not connpcted to the current Health Center Board,.mightﬂeasiIY‘force the

Public ﬁealth Service to withdraw its recognition from the Board as currently

s




\ . . . e L

. . &
. . . s : <
To this point, in detailing the infportance of a constituency, we have

baen primarily interested in those constituent groups which formally or -
: i} ) R ) .
lnforﬁally select representatives. But there are other aspects of a con-
. . . - " ’ E '_' . ) ' —_— .
_stituency which also serves to inc#ase the power and authority of .neighborloods

. . R Y
willingness) of the constituent area or population to abide by larger

3
e waapmes
:

community norms. Thus a black representative having a blatck coﬁstitéency;

A . .

even if not formally constituted, is likely }o be listened to more carefully.
; g .

{ ’

And if his constituency has upset the”local equilibrium on occasion, he
is likaly to be listened to even more carefully. It thus seems somewhat

inmzenuous for leadership:of the Urban Reneswal Project Area Committee to

write: M fie/ know that politically no plan is going to be carried ouf .. .

if there is serlous, carefubiy evaluated, nelghborhood Opp05lt10n .

- ) ¥

This is not yet the golden age of ratlonallty, and a great dtal of

"carefully evaluated" opposition is for naught without a militant neighbor-

f )
[E R ny . . R & . -

hood presence to lend urgency to the care with which the opposition is -

-

s

evaluated.. . : J,

. \

” . If the blackness of a communlty is one aspect of constltuency,

there is another Wthh is E1gurat1ve1y carried on the back of, certa1n
P , .
nqyghborhood 1eadersh}p. For example,‘an‘fher reason theﬁﬂnalth Services
LT LY
Board may be in no hurry to bu11d a, constltuency, is that many of th #2alth
. : M N .

) Serv1ce Board members Endlvlduallx already have such a constltuency\

' Observation 1nd;cates that a number of Health Serv1ce Board memb.2rs already

~ ne
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representatives. One aspect rests in’ the willingness (or the parceived C -
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these Board members integrate the organized black céxmnunity in their own
_ ,ﬁgirsons, and they may see little need to build what may seem like/m

i
’ artificial cons tituency.

' membershi of corporate' boards “voluntayy welfare organizations.. Often
. P / £

gy

interaction and of "community," ! .,

> / h -4 . ' - L4 ' - 2.
3} . < * 2

- § i ) -

1'% 7 i 3 ¢
: e N e e S
are tied into:,‘;.or‘ are leaders of ,' the key organizations functioning.in the* as e
A : SCNRY
xteighborhcl)od to be served' by the ‘Health Services Program. In as ense, S <2

¢

I & -

£-

such board membership is an attempt to build in, via diffe.rent members,

v
’ -

!
some of the external r’esources the organization may need The same .
\‘ ,“; ‘

.SOph :Stication may prevail in poor neighborhoo s, where particular ?u.nds g
~—
f‘l adership almosﬁ)@ersonify the organiz " differences within thew .
Vlo::al conmnn’it:y. ;‘- ,,;%i\i‘?f - . ) . L
o T ) ‘ <l i )
C. aﬁzijgitxe Communi ty ) '

It. seems reasor{able t.hat the "catchment area" of the MentaL Hea/h//

Center, because of the fact that»{,(; repreLnts ‘one of the largest, popu- Coox

ki [

% . - 0y .7
lations we.are lo‘oking at, appefr fmost “ke a cg’llection of communities. - :
Eell - .o .

-t

The,(tatchnent area" em{races uch moxe thax; a black ghetto; it is much

N ‘}" ﬁxs N N
more -than an area of low incghe re\sidents%— is not an area of great A
f - i t i
C A .
common - interaction amongst all residents and it does ot embracé a single -

* ’ zﬁv& . - & Py "
‘political boundary Conversely, the Public Housing Proje§t rep'resents the o N

%

smallest pOpulation we are 1ooking at, and while 1acking a common political

“boundary or racial homogeneity, it seems an area of sizeable citiZEn ' o \'

4 . «

'Y .
— .

~

[X]

-~/

- ~ 2 )
" N e e S o
, 'Constituencies which ‘are’ carried "on the ba of' ind,ividuél | h
§leaders should not seém a foreign : m)has ebserved the .
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Prior to the, Community Action Program, one would have bz2en‘hard

supported acfivity-

T~ i

put to discover community ) ganization gs-a prominent area for Fedetrally

>

Undou tedly, /some stili question the intent and
utility of community orgapizatign.

However, it seems diffrcult to consider
the idea of citizen involvement without also considering efforis to organize
) ~
' that citizenry.

s

In the previous section we consjdered the

-

£d functions
as a collectivity of people).f an aSpect of an organized community I

constitugpcy’ A constituency which periodically comes together
the seven communiéges under observation, who organizes this constkﬁuen
e

n

2

R L 3
A cy
and how does the character\of that organization affect citizen involvement?
( .
‘.

,

k]

In the community whosSe Community Action Agency we observed, we
saw some 10 local area Councils as a fundamantal part o6f the program's
:constituency.

o e
It .was :these Councils which elected repfesentatives, and

people" and the. program.

.

which continued to serve as an organized pOint of connection between
- " the

-

At 1east one of .these Councils was organized
‘or to the start of the, CAA Ma y of the others have been formed, and

/311 have been nurtured by the C

v

‘nunity Action Agency

®
3

Quite appropriately
*+ the CAA activity which supports-local area councils is called grass roots. "

1”' ‘
-

We‘think the Community Action Program represents a clearly conceivedmodel
~~

4
. of an’ instance where a program determines that it®will be . advantaged-(and

3

its goals made more achievable), if the population it is concefned about
is organized;

Once this organizatidn happens, thQ.CAAﬂfurther‘supports
it by drafgng a bortion of its representatives from these organizationms.

P

?EC B

3
>
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4
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* o ) "~ -
.In effect, the CAA has used its resources po organize that portion of the
. \ . ‘ . .
scomnunity it is concerhed about, .and then has helped these organized groups
- - . >,

to exercise control oie;/the Community Action Agency's own policies.

There are, of. course, other organized aspects O&f the community predating

Y M

the OEO, which attempted to influence the loca1 Community Action Agency.
7 C e,
These 1nc1ude organizations with a racial or ethnic base.“ In the community

under observation these organized zroups

hmze\aiio beep given representation’
. ’ JF
on the policy board)oi the’CAA, and in some cased-given monies®with which -

to e;grate programs.> - d B '
The Model Cities Agency operates in a cOmmunity where a pre-existing
kL * -
Comnunity Action Agency had achieved some success in forming gouncils in

the model neighborhood, -~These Councils have become a part of the organized

comnunity inter%stdiin‘effecting the Model Cities Program. Iﬁ-addition,

° °

pre-existing groups with a racia1 or ethnic focus became part of the

. organized community interested in identifying itself with the. goals of

- s

the Model City Agency. Thus in the'Community Action and Mode1 City

conmunities, the organized community base is very, similar.

4

groups, supported by (hese agencies, bec\/j part of the Model Cities:

Neighborhood

- and Copmunity Action constituencies and in turn he1ped to supply
representatives for commfunity policy ‘making. These,neighborhood and

. T
area councils are suppLemented by other organiz cqymunity gropps (often
K Y .
of\a racial or ethnic character) in ‘taking an intere ¥ program, L .~
T ether, these neighborhood councils, and the racia1/ethnic organizations

N
' N \
|

bécome a primary constituencﬁtfor,the Model Cities.ahd Community Action = .

- r ) - * - [ .
Programs.

P
s
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The Urban Renewal Project Area Committee evolved® from a- group which
e - Ce )

had received its impetus under the OEO program, and before that from
- 1 .
. ) . ! -
neighborhood organization efforts which were partiaily supported by
. . ! . AN

‘the Department of Health, Education anq Welfyre (Office~of Juvenile
Delinquency funds). These~various efforts at local orgapization have
J .

produced a group of apparent skill.and mu3cie,'conéerngd with the pfobiéﬂ%

N o, :

of housing. Thus when the fedeﬁelopment program was peréuaded-to entar into
A .

a formal advisory relationship with résidents.in the aféa, a logical choice,

.

,wéé the Houéing Comnittee which had evolved under the OEO pfag;am (é}though'

it had since separated from.that program). ' ' T

»

-
-

In seeking an advisory alljiance with residents of the redevelopiment-”

-

[

area; the Renewal: Agenc chose not to organize a newv, sej ent ofo thegcommunit:
y gn %?C 1}Y

into an advisory group. By going to an already establlshed grpup, the
f

RedeVLlogment Agency contributed to thea erganizational 1ntegr1ty of the

2

e

renewa drea. - A more recent develoPme; has s€én this'Rengal Pro j t Area -
# ' '

Committee become part of the area's Mode:l Gities program. In this geographic

N M § . i B . " ‘.‘

Area, there is inferesting evidence of movement toward a tentral communal .,

A
N - L. 3 . . 2
'orgipizatioﬁ. We will examine this- further in a section of thes paper on = ..

"Aspents of Minority Community DeverOpment." Perhaps the most useful

4. t "~

“observation at this poxnt is to out11ne the strategic_cholces which face

. ’

<

these Federally supported programs and memﬁﬁrs of thgtcommunity being organazed

6ne choice is to build onto the existing base of orgdnizatiqn in. the comnunity
. . . )

4 Tt . - -
. ot =, . - .
of concern; another is to further develop (or fragment) the comnunity by at-

RN [y 2 - . N -
tempting-to organize new elements in it. A differeni_jspect of this secend
R ‘v . s B - - R

2 ’
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. >

choice may be to conclude that existing organizations do not adequately repre-

- [ 4

. <) ; . . :
. ‘ ¥ - . : e -
sent the community, and basé& upon this analysis to attempt to organize

T .

presently 6norganized elements of the community,

it.ieast in the black

-
. P

communities of America we may have reached the point where the exercise

L
1 J .

of tthe options lies more with the affected community, than they do with

°
f v v
S

the agency concerned w1th community organization. . \

-

.

s

- 4e have 1ndicated that the Mental Health Center, partially because

Al
’ . i

)

of the’ relatively Jarge size of its area of service, served .he'most
hetérogeneouSﬁcommunity in the study. As one obserVer noted, if the
Mental H%alth Program were to be successful it wodld have to reach at’

-

"~

least,v the hlack, the hippiE, ang the Japanese communities, Here again,
2 & e

-~ -

the Federally-supported program chose a means of organizing its community

which would be minimallz gragmenting. The Mental“Health Agency did not
‘f
‘have the choice of building upon a single organized segment of its "catchmént

-
]

area“; at least not if it wanted'to serve its three populations of concera.

.o ] R
’}l!he Mental Health.Agency made the reasonable choice of organizing a pew
~ S&.

camnunity group which was really an integration of exiséfng groups includinw

b

black hippie and Japanese. residents. The Community Advisory Board, com- L;'

e

prising representatives of organized groups in the three sub-communities,

PR . k“/:
? i‘
' _.represents a new community organizationﬁwifﬁin a nag.concegi of community

a

0 & " \ ﬂ‘» ~ .
. for this “catchment -area." - Here again,wlies an example of important‘choices
- . ¢ 3 o~ % ogts

In addition to choices which may
et

-

confronting Federally-supported progrgms.

*

f:agment or help to gonsolidate an-éxisting community (usually one with an

\

[
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- ’/efﬁnic or racial base ity . i .
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° .

;/__,their separateness (partiﬁularly the growing sense of separation in the

black community) In the case: of the Mental Health Program, a "catchment

‘ : S ' ( )
area" was drawn to favor community amalgamation.» The program s experience .-
‘. e et - Tay '_\z
may not sustain this intended amalgamation. At the presen{ €ime, almost

R . ¢ - >

80 percent of the Community Advisory Board is black despite the féct that v

blacks number less than one-third of the "catchment area.' "
%
The Public Housing Tenants' "Council seems to come closest to being %

’
.

o,
the community organization. Unlike Qeighborhood Councils _or the Mental
- . “ " ’. -
Health Community Adv1sonyzBoar or, the Ren wal’Project Atrea Committee, .
,’ ! M’ 'y :/ “
~ thé Tenants' Council §eems to poténtially affect most of the life space

[}

- of‘community fesidentsw Because of this potential centrality in the life {
i ofgproject residents, the formation and nurturing of a Tenants' Council
" is an extremely difficult decision*fzr a Housing Authority to take. All - .
.HouS1ng Authorziies have management problemsﬁggd would undoubtedly like

>

L - the assistance of .tenants in dealing with those problems.‘ But the con- .

° . 2 Y o
sequence of stt¢h tenant assistance may be the E*@ﬁgencé’of an organized )
.-y ' . .,
community able to challenge the authority of management in many d1ffex&\t o ) S e
. . :\\ * v - f )

. -

- areas. ) . - : . . @g v
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Thé*Housing Authority is not unique?in having to co%fider the ce .

Pn the redevelopment area under observation, the‘Renewal Agency opted
Ry for the e§tab1ishment of 2 Policy Advisory Committee (Federal regulations

_ N" £
Opeiative at the time requiréd advisory committees only where rehabilitation . . >

. o

.
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was being undertaken). The benefits to the Renewal Agency may be less dis~

* s

ruption to the renewal process; itk costs may be impoftant modifications of

: the Renewal Agency s plan in order to secure agreement from the organized

’
ol N
community. - , ) ‘ ;
1 - \ K3 ° )
- .

‘;4“.- We are not familiar with the process by which the Redevelopment
Agency decided it would recognize (and “strengthen) the Project Area

Committee, nor are we familiar with the calculations by which the Housing

Authority decided it would deal with the Tenants' Council. _Theoretically,'

the Housing Authority and the‘Redevelopmegt Agency‘had a variety of

e

options vis a vis their relations with citizen groups:
a) they could try to ignore them (ot to play them off

against each’ other); -~

. «
¢

- . v : \
—_—— b) they could seek to build new citizen groups
. R ~
“a . ' . c)‘zhey could seek to work with and streng@hen existing groups.
. % .

Q, L

s The Housing Authority and the Redevelopment Agencx apparently chose the lattet

i3 .

a11 chose to build new citizen groupa, in part or.whole based upon and |

‘connected fo existing citizen vroups.

» In all of the above situations, a public or quasiqpublic .body,

. receiving Federal funds, had to determine what kind of alliance it was

going to- seek with its community of concern, and how T ._was_going to

- s -~ B

AP

w . Action and Urban>Renewal made alliance decisions which contributed to the

r
i

aupport of neighborhood councils; Legal Services and Mental Health huilts

- - - L] . ' . :\ )
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contribute-to the organization of that community. Model Cities, Community;

opfion. The Mental Health operation, Model Cities, the CAA and Legal Services




. their alliances with a variety of organized groups in their community\of\~‘\;w,

concern. . In Public Housing, the Tenants' Council under observation is . -~

the embodiment of the organized community, and the Housing Authority's -~ =~ . @

?
AN

. "alliance" with it, contributés to the strength of the community and

_apparently to the strength of the Housing Authority.as we11 It.ie thee

v
» e

Héalth Services Board thch seems to tura its bagk on 11nking up W1th

(and contr1but1ng to) the organized community in its area of service.
And this apparent lack of concern for the organized communlty, may<«be -

Y
- -

explained by the fact that the Health Services Board anticipates no
. ’ &

major cha11enges to its legitimacy from existing elements in the -
» . .
organized community in its geographic area of service. The Health

‘Sernices Boarp embodies and represents tha% communkty in the persons
-
of its key board members who are.tied into the communal structure in the
almost all black area which constitutes\the‘area of service for the
health program. . !

-

'Qbsernation rn the field has .been particnlarlyfoeefoi_rn thereasea‘ '
of these foregoing fomments on community organization. At the Federal & ]
end, there)is renar;ably little hnowledge of, and cdncern with, the issues ' ° -
of community organization. And nhat concern theref is,;g;hbably views\the
organized connunity as troublesome, if not threatening. As one Federaf

a.

field” person commented there appeara to be no current Federal conce;n

with the building of strong ne1ghborhood un1ts. But there is evidence

/’

+ in this field Study, that local program units, whether or noF Fedtrally

« h‘ o
e e ﬁ . . - . .
.




mandatéd to involve éitizens, must deal with the'iSSues of community'

-
N .

organization, Each of the programs under examinatioﬁ{is attempting

-

‘to deliver Federal resources to populations in need, Each ofkthese
. 2/ - S .
prqérams (except Health Services) sought alliancés with certain

Y
.

collective elements representing the program's "population of need."

We have pointed out- at there are-certain options in the way these .”
- . A \ -

alliances are sought, and that d nt options contribute :

. differently to the state of organization amongst the. opulation of

T e i 5 - . -

need." It is very clear that there are '"costs' to these alliances;

in that £%ey restrict the freedom of the program grantee, ;but not

i,

to make these alliances is to incur even greater costs, It:is also

becoming incréasingly‘plear that despite the costs, all Federally ...

supported prograsis seeking to affect -aggrieved populations (and

- - 1

a7
particularly black populations) will need to make these alliances

with new or existing community organizations. T °

2. . In the caaszf%ﬁealth‘Services, it was the Federal Government
which achieved aAﬁirecE’allianhe with an organized aspect of a
black community. e

3??."

o i *
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Multiple Service on Community Boards

. We have continuedtn make note.of the almbst anomalous style of -

operation of the neighborhood Health Serv1ces Board. In part we have

e "

=accounted for this anomaly by suggesting that in tle Health Services

Program the "c0mmunity" is a program operator, and therefore doesnft

* R have to seek alliances within its community. How does a group of 12
neighborhood peOple, largely self-selected become the embodiment of
the community’ Part of the answer must lie in the degree of multiple >

‘ﬁ”a

organizational affiliations held by many members of the Health Services

Board, Its chairman is a member of the Neighborhood Service Center

) Program Committee. Another Health Services Board member is chairman

of the area™sModel Cities Committee, and a fo%mer chairman of the

/ : : .
" area committee for the Commundi ty 2 Q Program. Other members of the Board

. v

are equally tied into the policy structures for the Commus Action,

v

Model City and Neighborhood Service Center Programs. The Community
“Action? program has spawnéd“a~number,of,programsub~structures, parti-

cularly around educational efforts, which have tended to involve and

to create black leadership. Ih addition there-are a variety of other

organizations (political religious, protective) involving the black

community whose l;;?ership seeks to be visible in new community activi-
\ :
ties such as the

1th Services Program. ' o “\\\

1

_— The simple observation eeems to be that Federally, supported programs, |

such as the seven in éhis studx, have created grounds for a remarkably

e ’e, N -
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rich, complex and exciting communal life for a growing number of people.
) ' . ) : ‘

Some impressionistic evidence may be useful. In the Model Citie -

-

gram, some 20 percent of the neighborhood representatives on the Board,

-

. . were also mémberéfof thejBoard of the Community Aétion Agenqyf The

£ fa S L o
.are called upon to do everything. -(In this particular community, the

’

’ L]

P

i
chairman of the Health“;Services Board '‘complained thath the ‘same peof»llie J
, !
. "erossdver! of board membership is so pervasive, that one gan't tell {
the idenﬁity of the méeting~by4100king at the people; they are the same ‘
peoéle who attendeab"last niéﬁfjs~meet{pgﬂ for an enﬁéﬁfly different
program.) Tﬁe ?xtensiée Qupl}c;tion~of membership betieen the Urban
Renewal Projq;t Area Cqmmit;ee and that qpmmun{fy'§‘Mode1 Cjties,pomgittee,

undoubtedly facilitated the recent incorporation of the Project Area Com-

mittee into the Model Cities strdétu;é. In addition, the Pro égt«Agga

" -

&

- Committee has sub-committees om houitng, education and recreation {amcngéi -

: others) all of which tie into other exisginé communal structures.

P S

Mpmbérs of the mmunity”Aévisory Board of the Méntal Heglth Center

\

N\\\\\7§G§gested that "consumeX' representatives to the Mental Health Center

Board be allowed to g;?é‘ : x;pggfifé to other delegates. The pleé was

that everyone is too busy ‘doing his "é;;;ggzzy\thiﬁsﬂﬁgg;g}16w time to P ‘
v oo N 3 . N P
terviewing one key black.i;;;;;NSETEEE“‘-~\N«

S . Mental Health Center Boatd, we asked him to account for the extensive

; . " attend each board meeting. In

- [

... involvement of other, black Ieaders im the Mental Health Services Program.

t 4 ' . \ \ ‘ L .
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His response was that better mental health services is an extremely

iumortant concern for black people. This is undoubtedly true but

there may be equal truth to the obseryation that thefe are black

N

governmenég‘in'the makinE‘in many of our large citie‘ And like good\

public officials, the members of this government feel'obligated to be
everywhere on behalf of“thgir/eonstituents. It is also likely that
leadership in a variety oé communal activtties; particularly.those
with access.to Federal funds,.helps to ehhance,the general influence
and e%fectiveness of participants. (If ﬁdward ﬁanﬁield is right in

suggestihg that powetr is expendable, the converse may be that the

‘ e -

potentials for power may “be accumulated by enlarging one's arema of

participation.) ' . L

. 1
iy Pl

It should be noted that the examples of multiple board membership,

.

we have -presented are largely confined to black leadershipe The Model

Cities Health Services and Urban Renewal Programs arenalmost totally: °
U ‘é’é

1Y .

focused on black communities and it is here that we are most impressed

-—

developing black governmental structure.

aspire to serve a community which is two-thirds non-black. ' But ab
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The _apparent ease with which black 1eadership has,assumed/nnmerical

4

~and actual control of the Mental Health Citizens Advisory Board, despite

the fact that blacks represent only one- third of the "catchment" area

needs further comment. In this particular neighborhood the Mental Health
1 ‘.A'} : 7 J =
Program entered a field which had been the scene of major community organi-

- »

zation efforts amongst blacks by, the Community Action Program. In addition,”

(

the activities of’the Urban Renewal Program had stimulated extensive counter-;

organizational efforts amongst the black community in this area. Thus, as

a result of the Community Action Program‘and Urban Renewal’ efforts, as well

- as very active Civil Rights organizing efforts, this neighborhood had a - ¢

\ -
cadre of central resources, and were oriented to activities in the “catch-

.. °
e

| ment" area (as opposed to “downtown“ activities) L. .o

e
Secondly, the Mental HealthoprofessionaLs ¢both Federal and- local)

,seem to opérate in such _a way as to define the new mental health resources

-‘— A

~ as being primarily oriented toward the black community in the "catchment“

l

" -area. It was these white professionals who sought working alliances with‘

Y
black leadership, and who helped to structure the community forumrfor
- " .
election‘of representatives, s&% that Negro organizations were over- repre-

“e o -~

sented in attendance, and this not surprizingly resulted in an elected

e 4 N °
A L4

.. . L ' . ) o
black majority for the Citizens' Advisory Board, = ' 'éi;

"Lﬁgone views:a'potential community Mentalfﬁealth Centey, “(or any >

oo - : A
~.major Federal resdurce) as the start of a new game, it -becomes important

. . .
- ) 338" o _‘ . )




‘;g'to 13-4 how and uowhom,news of the game is communicated. And it be-

. iomes equally important to .ask who is defined as a 1egitimate ballplayer

in, this new game. 1In this "catchment" area, blacks were defined by .the
£

white professional gate-keepers as the most legitimate ballplayers, and

- .

it was to the' black community that most of the messages about the new

L

ey
. ‘game were.addressed And equally important there was a cadre of black
) . .
leadership vho were willing and able to respond to the message. All of ¥

-

this may account for the extent of black involvement in the Community
—e

5

% Mental Health Center, but it only partially accounts for the relative

failure by other groups to seek involvement. In this case, one might

cgnjecture that middle class white.leadership living in this area is.

oriented to, "downtown," and mi?dle class white organizations beco

- ’ LA,
share of new resources. We are less sure about the activities

the remaining places on the'Citizens' Advisory Board. —_— o

The Public Housing Tenants' Council is a most useful example with

. regard ‘to developing b1ack leadership.‘ Some 20 percent of the residents -

- A

1

pating members of the Council are black, and the Council s leadership is‘

largely black. One hasg the impression that it is this black leadership

. from the Tenants Coukcil which is most ag ressive at playing the larger '

s o,

community game’, They'have been activevin dealing with the schools, sggm

o ” . . o~ "
s

iy v v
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o
. . . 48 N %)
-~ .
PN

-39-




- s
g - -,

¥

. heavily involved in a local Headstart Program, and participate in t;he‘ . e
' ' 3o ’ o oo

county-~based Community Action Program.

Additional evidence that the notion gf multiple board membership

has its best fit to a%black population, seems to appear in the Legal .

- -
-

-~y

Services case. -Here im a largely white county ;(black_pOpulatioxgoﬁ

less than one percent), we noted that some 25 organizations represent;ings\&;;;'
' > . I :

poor people had to be canvassed.before seven could be found who would -’ ‘ \:‘9\

1

e

. select a’ represEntative for the Legal Services Board. And on1'y one of ‘.

these sevén was black. -In effect, the relative absence of a b‘lackdpc;pu-

w
-~

“I;.t:ion, sseems to makét less likely for apencies to secure leadership_o
who will publicly identify themselve%as "consumers' of programs fgg:

people in need.’ \ksimilar point was made by a Housing Authority ..

vt

R . . . . . .
) official wha felt that some white residents of the project were '"ashamed"

< -
. o © . ~

4 i

. E o . ;
to identify themselves with the Tenants' Coysfil. * , - Cox e
. 4“7 . »

.. ] . 3 e >
-tl . ot ~ .

. A N & . -3
3. The ~sittiation of blacks in rthe yarious county \lo'us}ng !g%n;gxof’ityf
: > offers some interesting clues, The project we'observ§d ig the latpes
. and most successfully Integrated of the 13 county Public Hofistg B
s 1t is-the onli project with a continuously successful Tena%{i;s_! Co

It may be that thete is a subtl‘eﬂ 'selection progr,am' for tenayjtpw
picks the most middle-clags ‘aspiring blacks for residence- "thig/’
. + project, and they in turn ‘become theé backbone and tpé most effect
‘ leaders of the' Tenants' Counctl. Some corroboration, is -furnisfie
by the Housing Au'tho_rityfs' director, who potes th\ag,/,gg gnostbc

] black leadetship seemis to move quickly out of anothez:p -4
' . is_the second largest and almost all black in pOpula‘t;iPn._ it
be some small evidence that more cqmpetent (by middle \las'!.‘s/ 5
> . black people are attracted to (or maneiwvered into) intggratéd et
projects. This same middle-class aspiring, black pub ic ‘hou ij}"" '

tenant seems to.leave segregated situations, if he can.. Class,'may still

be more important tgan caste in America. S N -

§ ) 3 ! -40- . e. 4
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The above arguments are consistent with the experience of those
;f \ . 4 - . . -
who have attempted~organization in communities. of poor people, Organi- _

-t

- zation of anyone to take action is difficult but it seems less difficult

. .

‘ amongst black peopr + The argument may Re extended by suggesting that
- poor white people are not willing to pub1ic1y admit to having a community

of interest. Black people seem-td/bevincreasingly willing to claim a -

r;a;,f_~{community of interest for themse es, even (or especially) where thatf

3(? 1 i:«"’
: ;E?’“ =3 community is devalued by the larget society. And they are strongly aided
T 7o o e ,
g ) ‘by,the fact that blackness is ageover for people with a wide range of
] ;*u-- tencies and aspirations,% It is our impression, that black leader-
;&'.T‘?/Zi ‘ -t -
IS f/;hip who play the community game ‘even as~representatives of the poor, -
Pt
:ﬂ*“[{ fzend to be as comp/rent as sophisticated and as middle-class aspiring
X SR
NS T - ]
j&"ﬁ#; J@s any of thei} white midd ass cpunterpartst It may be likely that

S
*fx"_ ;.

AN Eederallyﬁsiéported‘/
‘)“-—7\ o 7 -

which have sought~community patticipation,

. ’. ﬁggds\owe very little to personal fai;jngs. Rather these/need:>are the
- _ _ .

e product of an abusive social structur . Federally supported programs,

- in seeking citizen involvement ‘seem to have created a major new oppor-
p7

tunity system for the utilization and development of black leadership.
. ‘ . . . w\[ . : )
' E. Profile of the Rep;esentztive° : - . .

- -

In developing a profilesof the citizen representative on the Boards

’

.(.

-
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" yet ‘black participation on'the-Tensnts'

projects the pergentage'og blacks amongst the commnnity:representatiVEE

- /- . A
on the Policy Board of the Agency'exceeded the percentage of blacks?in

-

the qgmmunity to be served by the program. ‘And it seems thatjthis is .

more than simply a matter of blacks being the population of greatest

-

need in the_cqmdhnities to be served.

Iflthere is d greater likelihood

of mental i11ness‘amongst blacks (and we don't know that thereyis) it -
hayrdly warrants that almost 80 percent of the community representltives

be black in a "catchment” area where blacks total one-third of the 5

community. ‘And it is hard to-argue that the 80 percent white population

4

in public housing is less needy than the 20 percent black population;

Council runs to almost 50

" percent, The data is 1ess overwhelming but clearlyain the same direction,

L)

in the Mpdel:Cities, Urban Renewal and Health Services projects, where

" has its coﬁnterpart in the gtaff hiring patterns of these agencies.
'ZI; %har_bf the six instances where a poliey board has had inflnence_over
staff hiring, the direci:r-of-the project is.black

.areas, . - , -

lbetween‘commonly held- agsumptions and reslity. In almost every community

the black ‘population runs over 80 percent/ while b1acﬁ§control of |
community,representation approadhes‘100 percent in each instance.
’ s eviﬁence of bldcﬁ dominance in neighborhood representation

\Noe

In

» In‘'the Mental Health *

and LegalAServipes Programs, the directors arelwhite, and this may owe

‘something to the scarcity of black candidates in the legal and psychiatric

.
. ey
» -
P —~

R,

One aspect of the re resentatives' profile seems to show a gap
P P PI S 7 a
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male involvement. It is a wish that is assumed to be difficult to

. realize because many observers of poor and black communities are aware

of the difficulties which act to block male participe,tion. Yet the data *

F . ‘
in.this study-seems to indicate success in securing black male teadership.
In fow of the five projects having blaek chairmen, the chairman was a

. . , B -~ * 1 R
male. In five of the six projects having significant black participation

AY

(Legal Services is not counted in that it had but one black Board member) ,

the most aggressi;re end effecg:ive 1eadership appeareh to come from meles.
Only id the Urban Renewal Committed was leadership 'i)redorﬁinantly fetﬁale;

" and this may well change now ‘that the Projeet Area Committee has been /)
absorbed into a more masculine-dominated Model Cities,

structure.- At

least in these six communities having bleck involvement, the era of 4
W . . e [ ’

fémale d\i?ance\appears to be ending. ' O
b

v - .

It is likely that this movement toward~black male 1eadership

will be furthered as efforts(a?e made to':secure the in’volvement of °

youth is community decision making, At this point only two of the .
£

projectsg% odel Cities and Mental Health, dppear to have tried and

{ s
‘\‘ \’ ‘4 A\ « -
»been successful in securing the participation of youthful members '
i - f »
in the bl/éck cormnunity. _ -~ , ' ’
T N

""'-v"

o ”"- ,ma o
. and increasfg‘giy maIe we have’ previously suggested its essential middle~
- wes

a-'

'cla‘sﬁ' ch}agggﬁf,eristicsf This is not to say that black "'representation, wohld
often mee;t, ma@’fé-éié'sé income criteri\a‘.u .But~they are generally not poor,
. N - N ot > e -
- & “of ' .
P P "4" !

gk . : M [y

P ww; . In additiﬁt% neighborhood representation being largely black s

o
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and ag a body blacgglegdership gives thehimpressi%ﬁ of a group of people

whose economic outlook is optimistic. ln;no case is there an income

.

qualification‘for serving as a community representative, a1thouéh<in’

. . . o
- : . - v

most_cases; there are residential criteria. And here too, observers -

L

have noted that black residents of an area tend to have a larger range

of income, than white residents. in a similar area; 'the simple explanation

beiné that when white residents "mahe it" they move out. Blacks have

fewé%shousing optionsé even with increased income. 'Eome evidence of:ﬁfa*w

this tendency appears in. the Public°Housing Project where white residents

appear more transient while blacks tend to remain and to furnish

° & -

the core of the Tenants Council leadership. ' ’ -‘-b;,

“

4 A

Nothing in the study permits us to comment on how black cOmmunity

* ‘-

representatives feel about the issues of separatism ang racial integ;a-g
w .
tion. Wes do sense a willingness to work with whites, and an interest

Jer, o4 X

3

in. racial, accommodation if not in integration. ’Qccasionally,,theguly

L' ‘~ Y iy
language is militant but mbq@,frequently there appears an astute
-4

political sensé about what is possible, what is priority and.what kind

~ < . -

of exchanges have to be engaged in to move ahead 'Perhaps the most .

) appropriate characterization of -the communitylzpresentative is=that

|

he ‘insists on his prerogatives. He wants a c1ear ‘statement about what'

v 1

falls into his domain, and he expects to bé listened to, if not
L R - v
"-‘H .y T .:"x S, [ A

followed R : N v

s

jServices Center . has a “different" feel, 1It.is the one Board which refused

N ~- : . . Y. -~
- . .

N
P
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Herxe too, the all black all neighborhood Board of the %ealth ':“@”f}
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) to extend an invitation to the writer of this report to attend a . S
i l - .
" l
Board meeting:.. We¥do not view this as an, anti-white manifestation.,” < '

& ‘.

" In fact, the Federal staff representative to the program (also S o

et $ . .

. white)\ freq\iently attends Board meetings and offered to help -

w« ‘ [y \/ IYs s ..-

. the vzriter ;ecure_ entre. In addition, this \c;liser\ier ha‘s ‘ SN

a

s - , ,
worked wig:lf?'fﬁ’é\ny of the Health ‘Setvices Board members in 3

-~

other set't\i@g. Rather, it seemed that the Health Sei’:vi'ces : )

L4

. NN LY .
. Board was géing throughan extremely difficult period, and”.
.. VAS

ey
h

v : L// apparently saw no need to constragl__i,t& behavior in

. * face of a white observer, whose Federal connéct

@ [

the ,Urban;' Iii’stitut'e) wer} unclear.

PaaN

— -

"' Infilrawing upon” materia’q. to construc

waw e
R -t * 4

a representatives .

. s @
v .

“) e P « 0

- . did not:, »"fit M ,,Howeé"%r, tl;e fact that three of thig

-~ e F .
;\» . Agency s—brepresentat’ives from "poor'/' organizations ‘were _ T “’g '
. ' " oldér a?iults, seems worth commenting on. \\These were . “'\ \
- N ) ’, <2
o the °“l§§5 glder adults we observed as community represen- b
.' tatives m(although we may have deceived ourselves) X

“wrag
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) 4 We have impIltcitly argued that even'when the black han loses * . |
Fo. N [ ) oo .
. "his economic disability, he can,:x‘io‘t lose the society-imposed ’ .
disability of his piLnentation. In the same way,'the ' : .

. 1 .
. . ..
'

older adult has difficulty in- discount:ing the disabilities

o . .
et which a youth-orient:ed society cast:s upon him. If | ‘
Gunnar Myrdal could develop an analogy bet:ween the condition of
v W Y . ¢
“- the Negro and t:he condition of°the female, he perhapa K \
. . ’ |
v . N
could develdp a more powerful one for the Negro and . e 0
o t:he older adult. ’Itsmight be that in reassessing [ <. . g |
L} . \V N “~
i F W Y [ ’
=Y g " Fedex;gl pol}’cies for cizizen participation, the ‘untapped T '-' LI .
ok oow
M 'y . <
(and probably willing) interest of t;hé older adult needs ~ |
, o
¥ 0 N }
. _1to be looked at: In six of t:he seven projects we “have o=, ' ‘
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IV. ASPECTS OF PAR'f.‘ICIPATION - { -

A, The Quality of the Exberience - . . .}‘

. It; is, possible to observe a single meeting involving communit;y

.

represe‘ntatives and come away with the carefully considered 0pinion that

. it} is both terrible and wonderful It is even edsier t6 come to a variety

.

. v A .o

s ° of conclusions when one compares a variety of ef'forts as we are deing D
= -~ - / -~
. in thig” staiy. ’ . ’ N
On:one Jevel it is'unequivocally ‘and absolutely wonderful, -gEvery- .-

' where in these seven programs, formerly excluded community e,lements now
'_’* ,\ha.ve'a public forum whére their voices are heard and frequently taken
account?'of. Surély the political ]\ife of our communities must ‘be much t
, healthietrwhen peOple with real\and deep grievances 'have the Opportunity R

to move the system,'" But‘F if we assess the quality of the~experience ..

T .. -

iR trumentally--what (nas citizen involvement done to achieve particular ,

[ bt

o

! goals--the observe‘r must become less sure and even’ discouraged As‘one .

-
“

- interviewee said of the: Commun'ity Arction Agency, thfre »’has b’een a great

- f -’
< & J K - -
-

deal of talk of action during the past three years, but very li'ttle o

3 - -

e action.. The lack of action; if in fact{¥it is trues may have little : \
‘. o R 'a .

- “\
to do with ‘the presence or absence of citizen involvemen&/ , We don' t 'know. .

\
. +

We also find ourselves no'§ knowing what difference eitizen ‘involvement
. . N
\ D - 15‘ ' -
process has. been different new faces, new language, new sensitivities. .
And maybe all of this-has improfzed the quality of" life, _and eVen ‘bought -
time for ué ip the rjacial' ,dis‘alster which‘seems to be knocking at our .

.o
> s ¢ . - - . - e
: , : .o 47~ -
b " . hd s N s
‘ L3

»
4 .
L.

has made upon the produét. of all” of these -deliberations. We know the, S
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< know what-differenfe'it<has madeg but it is absolutely clear that it feels

3

ke Lad

. ’. . L
national door. To all of this we must confess that we don)t know, We don’t

different. Our ambiguity somewhat mirfors the reaction of an older adult

Board'member,of the Legal Services Agency who bluntly said that his .
B L4 ‘ v - N L3

YN, - . .
"opinion is npt'worth a damn" on a Board controlled by 1awyers. He added

that he could think of no issue where he or any other representative of
o ’

poor peop1e had 1nf1uenced arke#(decision of the Board. But’ he quickly

1
H

added that he thought of himself as having a real voice on the Board,

. and asshred the interviewer that he was ''mobody's rubber stamp.

- '.
_0Or as another interviewee noted in the language of (social Science,.

"citizen involvemehnt has,to'be viewed develophentally.“ What does the
- - B ‘ o . -
quality of participation feel like deveiopnentally? In the Commﬁnity-Action
L e - . ~ 3 0

Agency, there was:common°agreement_that, initially, the representatives

< .;3 . . ‘...

E

-

of the poor'w%re considered inconsequential. They could be chewed up . .

- 3 . .

verba11y and numerically by representatives. of the.public sector., Now

V

the community ﬁapresentatives have succeeded in firing a CAA director (whose

I3

-retentrbn was desired py the "establishment"), and in naming a bIack director

iﬂm)was considered one of them (despite the fact that blacks,constitute only

10 percent of the Board and less than one percent of the county* population).

Fe . > §

i\There seems to be.agreement that public agencies have grown 1ess aggressive“ ‘

-~ - -

as low_income;repregentatives\have;grcwn in strength and skilr in this -

g K "A,‘ .o . . " . r' - - ‘ r
Community Actidn Agency. Public agency representatives are reported as.
“stayinhg away from meetings rather than risking’a fight on issues they
B ( - . . " w *" . . , ‘. A
anticipate losing. On their part, low incomeﬂrepresentatives have become,

PRl . -
= . .

\héreasingly aware 6f their power, and have been aggressive in demanding

involvement in issues which concern them. Federal‘staff confim this by

4 L
ks
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noting great growth in a sense -of their own strength by community

But there is some counter evidence

-
=
-

‘representatives on this ‘CAA Board.
. *as well. One observer notes that community representatives attend

in great numb®rs at the time programs are decided upon, after which‘
attendance drops off: .The CAA'director expressed concern because a-

/ .

.

[3

lack of knowledge on the community representative s part makes him 00 .
—~——s"
easy a target for staff manipulation. T .

! What has citizen influence meant in terms of tangible achievemeﬁt’

by the CAA? Programmatically, not much; certainly very. little in terms
> S

of the size of the problems in this relatively rural county. Yet there

. is ,a machinery for decision making which is responsible to. a very new set

>

of 1nfluences.

. PR 3

-

-

.

/

:There are local area councils which have created:a new

*

-

.sense_of'comquity amongst those who are very poor. 'There is a.

»

.

~rel&tively effective worﬁing_alliance~between.blacks, Mexican-Americans-
and‘z?ﬁians, in a coungx where they’ did’ not count foF very much a few
y Is all this not "worth a damr3" or is {t important ..

=short) years ago.

»

new m4chinery for decision making which is not the "rubber stamp

at

k3

V the "establishment?" S0 g

¥ oo -

The developmental history of the Tenants Council is somewhat

"

different from that of the Community Action Agency,

Yoo “ 5 ¥

on the Council without hesitation, calls it a "great organization."
~ The COuncil's existence has earned favorable publicity'br the . . . -
- } -
HQusing Authority, which also recognizes that .the Council has

*

been effective in hering the Authority to deal with management

PO
Ead s

A key biack‘leader

-

~—_—

The Council began five year? A4go when tenants came .

problems.
) ¢

together and successfully Rressed for tﬁe development of a recreational area.

-~ - X ~
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and aytogracy. For those who have tasted qﬁ,self-determination in this =
Tenants'3Council'the’Quality of the experience must indeed seem "great," .
L and not easily surrendered AL 3 . " _ - - | - e
- The Model City B&ard, controlled by its black representatives, His
'had the exper%ence of’seeing its fiist-year*plan of'action accepted with ‘

N 3 \ v . o . - ]
. " \\ . . .
‘After their .initial success, tenants took the initiative in hanging
N 2

together. The Council has become.an important device for adjudicating

- >
. . . . .

tenant and management grievances; and very recently the Council 4

pressed for and won a‘c¢hange in thé rental. structure, from variable to

’

i
|

. fixed rents. The Council in turn has broadened its agenda to where °

it is concerned with items other than communication with Housing .

>

~ e

Authority management. Despite problems of erratic participatlon

.

‘at meetingﬁ-.ani-eha-great need for some funds with which to support

,Council expenses (and even to‘secure some staff assistance) there is
o o *
little question that the Council is emerging as a unit with some govern-

-

N\

.

ing authority over the residents in the housing project Fortunatel this
! P y) u y

emergence of the Council has occurred simultaneously with and has been .

P

'hglped by a change in Department of Housing and Urban Development affitudes

" about- the impartance of tenant self-govermment. Iit is not clear that

’
Y . . L . PY N

staff in~the local Housing Authority are totally sympathetic with this

change, . But there is no mistaking that the Housing AUthority and this'
[

‘Tenants' Council cannot return to a relationship of authority paternalism

-

almost no changes by the City Council Community representatlves were

-

in control of the. Board since its inception, but' this control has been
J

strengthened by the,decreasing participation of non-neighborhood repre-

sentatiVes on the‘Model Cities Board., A white member of thislBgard says
! ~ ¢ e e ~ . .
- . . . - - f o
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. process.

nat out to “disturb things.h

BTN

that black leadership is

< ’

of Board minutes reveals repeatg? splits between black members on the Board,'

The director of the Model City Agency also notes that attendance of community

-

representatives at Board meetings has been excellent, particularly in view

\

of the small number who,tnrn out to elect these representatives. In some
respects the Model City Agency has the feel of an emerging ‘unit of self

government in the same way. that the Tenant Council does. However, -the Model

City Agency is concerned with a largely black a area of residents, and is in
2 ’r .

turn controlled by black leadership ¥rom that area, For its part, this

leadership seems‘to participate and make decisions with an acute sense

of what is possible. Someﬁobgervers might say that this Model €ty

leadershipnggs traded'refezance to the problems of the area for, survival

as an agency. We are in no position to make thgé.cynical an assessment;

but we’ are equally unsure~ofa!Le‘diff$rence that black control of this
.. s ; , S, - .

- .

R .
¥ T

;
In the Mental Heiiéb Center, an agency"Btaff mémber instrumental in

o
program has made.

%

by
developihg the project ad&itted that _the original plan was for 20 percent .

of the-Board to be composed of community representatives.

community now has half the membership, but there is general agreement that
3 H

‘on a de facto basisnacOmmunity representatives confrol the decision-making
v “\ &

. o
There is a general elation with this state of affairs. The

x sl

Nomlnally, the

professional stafgﬁy o helped . to engineer this in keeping with theinsown
7‘4 w“#“@
ideological orientétion are pleased and neighborhood leadcrship feel they
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However, our examination
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> Health Board seems generic to the other projects,

1

In fact some have proclaimed that they are

have been dealt with squarely.

'the only Mental Health Center Board in the-country with this much community

} -

control. It is too early in the history of this Board to tell what
\ ;

-~

A Federal obserVer ;

difference community involvement and control makes.

[}

fee' that life for the Board will be much more complex when it has to

RN

-

wrestle'with priority-making décisions which may split-the *three sub-

’ .

coimunities of black, hippie, and Japanese; At this time, there is littiej

) ‘e

question that blacks have the numbers and the organizationai%ekills to
Y - “ . - ' :

PN

win any'such showdown. Wexdon't know whether they would want to win,

One last comment about the quality of participation on the Mental

gt

seems unwilling to differ with‘other blacks in front of other non-blagk(

¥ gu-

Board members. It was only in the Model City Agencxj with an assured

. dominance by black ieadershipz a black director, and two years of

+

»

Black leadership often

experience of living with each other, that diﬁferences‘seemed to emerge

-

more freely

-
.

°

The Legal Services Board did not hold a meeting during the period

of our field.study.
t

1ntervrewees that the attorneys on the Lega

' degision making.

Attendance at Board méetings was reported as poor,

K

We have already noted the feeling of one of the

»

1 Services Board dominated the

and

BN

perhaps the Board lacks a strong enoggh faction:to "take on" the attorneys,

M

]

and by doing so0 create more interesting Sif not meaningful) Board meetings.

Unlike the Community Action Agency whose one-third representatives of

.

I

the poor found immediate allies on their Board, the one-third representatives

-

= il

-

e
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of the poor on the Legal Services Board appear without natur l‘“llies—andc.

-~

probably divided amongst themselves, All of this may not seem very

-

‘encouraging, but viewed developmentally its perSpective is very different .
N A short while ago the principle that only lawyers could make policy for
~legal serv1ces appeared sacrosanct. And even more radical, this Legal

N

) SerVices Agency is in the process of organizing an ad31sory§board composed

v

": of those who -have used the Agency s services. The potential consumer ‘. v-

- . . i
of health services is being refined to the actual consumer of legal .services,.
. The opportunities for continuing change in this Legal SerVices A ency
seem very real, based upon these developments. e '

-

: - " The.Urban Renewal Project Area Committee began its. community cayeer

)

as-a militant combatant with the Redevelopment Agency. It now serves in

N - . [
a formal advisory capacity to that agency, shares physical facilities -,
- o BT
» with it, and-receives $40,000 of its funds. In addition, many members
~1 . -
of the Project Area COmmittee, and its predecessors have found employ-
}' I

ment witﬁ the Redevelopment Agency. Have these radical developments
changed the quality of the experiences for those on the Project Area. ‘ .o
Comm1t5ee7 We suSpect s, but we have no evidence over time, What does

. e
~, seem clear®is that ‘the formerly volatile relationships betwefn leadership

J

1}
«of this area and_ the ~Redevelopment Agency have almost disappeared.. It”is

. equélly cleaf that there is movement toward the building of new housing in ’
- W
a manner .which would permit- those who live in this area to remain -there. . F
. . - -~ o
Cynical/comments are heard about the Project Area Committee being "in bed" L0 y

/,,‘ . w ot . - hS } .

p
with the RedeVelopment Agency. But the romance appears about to give

- . . 4 . . , . ) 5 ‘ oF
= -
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" unthinkable (and impossible).

birth to some very wanted children for both ﬁarties to Ebér;eductioﬁ?r

And a series of'fiéld interviews produced strong.affirmation that the

©

Project Area Committee has become an important force in influencing

"o

tha redevalopment of an area\wifh great physical and social needs,

.

o Does the above relationship between the Redevelopment Agency
1 . ; , . L. <

and a formerly Filitant neighborhood greuﬁﬁgbem—like a classic instance
i‘ ! : . v . : —/‘ .

of co-éptation’ We suspect so. But just who has been co-opted7 -It can
R \ ~

be argded that the Redevelbpment Agency has heen co-opted by the neighbor-
heod group, in that neighborhood 1eadership is now privy to, and influential

over, most decisions affecting redevelopment in their area. But the
’ ' .

neighborhood has also been co-opted in that it is no lodger as»abfasivg

with a»RedeveLOpment-Agegcy‘overJyhich it feels it has a measure of
L. /o ) b . o,

" control. Frpm\X tactical point of view,7the;e are costs to both parties
. i !

4 M \r ! j .
(the neighborhood and the égency) when neigﬂborhoodjlgaqership begins
- i -

. 4 : - NG
to operate.inside a program's decision-making .system. ' The agency- ma
0 op S P g 0T g -sy gency- may

=

; ; i,
surrender autonomy in order .to win cooperation; the neighborhood din turn
: ' ey ‘ , R v !

.ow : . ' - . .
surrenders independence of action in return for what*it hopes is greater

influence over decision making. |, - - 2 -
P e

. »Community 1eadersh1p may QOpe with these costs by supporting groups

L

) "
i *

with fiffering function31 some ﬁo operate inside and Tthers to remain

° :

out51de, We wil :gpeatedly argue that for ‘the program agency the options
. . ’ < ) S - .

. . ’ : U . iy N o
are more limited; %o operate without seeking to bring representatives

ot . ‘ ® ‘ .
of -client groups into the decision system is becominpg .increasingly
3 , . . . N . N .~

e

We gather that the all-black, alf—neighborhoqd controlled Health

@

s \; - . ; v . -
L ’ M -

N
3
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¢en;er has become something of a showpiece for the U.S. Public Health SéfVice.
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.. and lay people),;this policy pattern prevails in many of the hospitals
N A K"‘ - .

S

-a@ neighborhood in great need.

been‘accomplished-by:the County Health Department and/or the private

i

#,
ks
¢
?
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. e
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. * - ‘ ] ]
(o4 . . R .
Its uniqueness would appear to warrant HEW's pride, but upon second thought

3

there is nothing terribly unique about a lay group makingﬂpolicy for a

health serv1ces 0peratfsn- at least if that lay greup is -not black and/or

-

poor. In somgmfashion (with more or less struggle between professionals

in our country. Assuming'the'Health Center goes into operation (at the

time of this writing the center's facilities have just been completed),

it is\cl:ar that a small group"f ne1ghborhood leaders,*hached by the_
confidence of HEW, will bring an entirely® different medical presence to -
Participationﬁhas indeed made a difference.

There is litfle question that the decentralization of services could have

i

N
medical community.

But it was not.

Is the difference useful or regressive -

' 1n~terms 9f the quality of medical care? We don t know.

‘being made because of community representation.

There is little

question that the Health Services project will make a great difference i

LR 3

L Y,

‘-

.in' terms of the accessibility of medical care adH surely that must count

for a great deal.

v

In assessing the quality of participation, we @nded where we began.

MWe are enormously impressed with the changes ‘in the __x decisions gre now

.

I

-

L

S

In-all communities there

. appears to be an acceleration in the delivery of resources to people 1n

: need Whether thi’s acceleration is due to communitz_involvement (or in

spite of it),!we don't know.

-

™.

It is conceivable that equal . sums of resources

* delivered to;;ospitals, schools, redevelopment agencies, and mental health

Lem s
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centers wculd have yielded even greater increments of services (and more !
A |

i

1

s

y) .i there had not been community ipvolvement. At least in fhe |

-

pa

ey A\ N

>

tase of the Redevelopment Agency, this speculation appears invalid.

Movemernt in- the redeveIOpment area had been at a standstill until the
Redevelopment Agency appeared to open itself up to community‘influence.

In the other instances, more rapid development if there had been no , ! -

citizen involvement is certa&nly theoreticallj possible, But to this - L R,

_ observer it appears a trivial speculation. We have-argued in the first
- . ‘- . - s

— ;
section of this study that citizen involvement need not be looked at

PR
_ instrumentally--that is, to see whether things happen differently with [
!
|

! v > - .
or without it. Citizen involvement is an end in itself; it is consistent

.

- ’ N . b4 . }\
w{ib our national ethos, and a necessary part of the way we must make | i
!

- ' 7 .
decisjons even if it slows down new housing, schools, medical serxices,
etc, There is certainly no evidence in this study that citizen involve- | o .

ment, has_caused any such slowdown: ‘ T

. - : , . , .
P ' . b . - . R {;‘ \?“;; o
N B. The Road to Jobs . ‘ . \\\\\ R
’ . e R . ; L

é v
Does it appear surprising that poor people and those of very moderate

- . T I

*.&}neans Qoq;d display an interest in.bettering theirslot? Conceivably, [ o ny o

. L > @ . .
" if one explaine\pozerty as a conﬂition of apathy, one would expect / - %
i A
I!

poor peop1e to be impervious to the goodies" which wereﬂheingzpagsedw, L ;:é

g

JER———

out in new Federally supported programs. But of course they are not 7
o

-

e 1mpervious, and the attraction of jobs has in some cases proved dgst uctive
fod i - . Q &

N to citizen- ifivolvement on policy bodrds. In other cases it has Ted /to
- - ‘ .

ethical anomalies, where those who make policy for an _agency: are d rectly

‘_,,g(l

;.7

.
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. .

advantaged by the1r ow;\&nvolvement This of course is a common (and

approved) occurrence in the prlvate sector ,of our society, and an unhapplly

>
5 .

frequent occurrence in our public sector’ as well, . . . .

Within the abbve context it y bezfasierwto undersﬁand the imﬁact‘

.,

* upon community representatlves of b ing exposed to the creation and

f1111ng of numerous attractive employment opportunitles. We have noted

.

-

. in the urban renewal case examplej that the Redevelopment Agency seems

b 14

to have.conscj¥usly gone about creating positlons for ne1ghborhood

s 1eadersh1p to fill, And 1t appears that-the,Redevelopment Agency is

4

5 N .
indulgent of its'staff members who wish to remain involved in community > - :
t . . ’ - §
affairs on agency time. We qrust the reader}will not miss the &nalogy . s
- . .

, to our businesses and industries whlch generously make the .time of;thelr

staff available to engage in voluntary welfare decision making and fund

-
)

ra1sing. : . ' R ¢

"In the Community Action Agency a formerly agtive neighborhood leader ©

° - - °

- .
(and chief antagonist of the agency in its early days) has through a

Y

succession of jobs become the dlrector of the agency. This same Community ) : T
Action Agency has experlenced a numnber of reslgnations from the Board of Lt
e ¢ ¢ -

- one of its delegate agencies. _}hese Board members have 411 planneﬁ to . o

o . -

apply for' the newly vacant position of director of their°agencyL

° ° oo N
° - { e

. farhaps the most extenslve 1nvplvement of communlty representatlves o

< N . .
aé». . - °
) and agency jobs occurred in the Health Services Proaram. We .are unsure,

a

’e LR

. because’ interviewees appeared reluctant to talk about it, althodgh alfl }= wo - o
o . N o * . . ' - @ - "
indicated that it was ﬁresent.and widespread. It is-likely that the - ot -

© - - ¢ . #

. L
-4

unwillingness ®f this 9ea1th Board to be observed had its source in thea

Ve o
”
.
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"‘bitterness which the contest for JObS had engendered bftWeen Board members.




7y -
:t&ceyhich has bécome common

The Model City Agenc dis layed a ta
P

o

< T

.

“A nuimber of positions

in many agencies serving low income communities.

were created which could best be filled By relatively untrained people .
~~~
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g ‘ wié are neighborhood residents.

{

In addition to the Model City Agency,
\‘z

this kind of job creation is preva

lent 1n the Community. Action Agency,o

]

" the neighborhood Health Services, the Redevelopment Agency,

z:
8 rvices Agency and will undoubtedly be adopted in some aspec

Legal

of -

N

. they influence hiring.

he Mental Health Services operation. It is only- the Public ‘Housing

Authority (where the Tenants'! Council has "tittle influence over authority

o

expenditures) which has not " established aidg'positions to bé‘filled by
- -’ R . . R PN

s C..‘ ! 1 : h '
project residents, ~ . . ‘ .
- = * : . ) N - '

These apparent connections between participation in policy making

and access to jobs-has of course had an impact upon these Federally
supported programs. At times" these situations have been used by the

v

ptess to hold these programs up to’ question, and at other times, disgruntled
- M

2 &

job seekers have complained to their Congressioafl representatiyes about

o . DI v

local: hiring practices. Some local agencies have been less thahtmeticulous

- BN

sabout the ethical implications,,although most agencies now appear tO*have

—
policies *which prohibit an agency employee from participating in policy

. =
& - - & = . -
# . N . -

§ :
making for that agency, B . T, es
3.

t T e

There have been ot.r mone posi{:’ive consequences with regard to jobs

°

. "™

for neighborhood people. The growth of. the "new careers" idea has been:,

-

strongly,abetted by having communiﬁy representatives ba ) positions where

In addition, h@ighborhoodqgeople, not so enamoured

1
i

iy
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of Ypr fess1o’na11sm," ha@e questioned the credential requirements wlnch are

B3

sometimes inapprop‘riabély es}blished tb fill positions'f I% this. respect 3

‘-
SN ;

Bl ‘e O 3 w et e ,
‘bommuni} representatives on the Meni:{al Health Board seem parthularly &

E34
A B s, -~ N
-

‘é .
anxious to questiqp the quaiifi:cations éstablished for new positions. T f .

e - '
) Inrsum, there 182 ﬁttle quest?ﬂn .that’in most of the seven agew .

[

‘ observed% .p;rticipation has’been a road to.;)%;s m i‘gs needs to \t{\é\‘, . .
* seeri‘in the general context of why peop1e vdlunteer for anything. One ‘ , . '
l mlght just as easi.;.y Buggest that" some of the attomeys who volunteer ) g ‘
7, -~
for the Legédl Serv:Lces Board,/ are doing’it ts protect?fheir own 1ncomes
(1 e., seeing that- Le‘gé%l‘Serv:Lces do not .serve clients who can pay, 'or

assuping that Legal Services takes those indigent cliegtc who 'night normally v
4 ¥, &> )
be a burden on a private attd%'(ey) While tl'{e short-term impact of- competing -
. < N '

for jobs can be negative as in the case,of the Health Services Proéragn, the ,,)

.general results as seen in these seven ojects seem normal. and even salutary.
.8 seen Ty

BT . - ~y . . "

- L4 - — ’ - -
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. §tipends and Allowances . - ‘ TN o £
- ' 'I‘here‘ is.an- aspect of doué\le standard, with regard to stipends arg\ -
.2 o -
all‘ow?mces in the same way as seerps to exist in the area of jobs., Some .. .

. . . - N

observers express  anger* when neighborhood people use their policy’:.t;osf'itions_
as a/omeans of access to employment, forgetting he normalcy of this

B sq;raétice for r other ,éroups. In the same way, s rprise may, 1 be expressed . . I
L { o

when ‘gommunity representatives request or recei q st1pends anci expende -
[ - ~ . R - . =

Af ,S:eirﬁbursement “for their participation on policy boards. "It 'hard1y, needs' ;/ - ..

_{; .
-z

Y

@ s
4

. \
to be added that ‘volunteer board members who" work ‘on company. time rece:Lve 2 /
. ! [ . —c . L Y

salaries- and allowances. And of course’it- is common practice for members

.. - L~ . . . . e
[ - .

S L ‘ -4-5,9- .o
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~

of public commi§sions to recei\‘fg honoraa:ia fox their @ervi'ce. “In adc{ition, .

#

%ugﬁdle class volunteers can use their .expenses ‘as a tax deduction° an
option which may yield little benefit ‘to the poor person.,
% 4
¢

In the ared of stipends and allowances, OED was a pioneering . »
\ .

agency, at least with regard to the development of policy. However, the

partial ‘failures of both the Legal Services and- the Community Action Agency
- h » .

in implémentigg these OEO policies would indicate some'feeling on the part

. - -

of Tocal“lay or staff people that stipends and/or allowances are not &

. RS ’ o _.' [
justified expensei.i'ip the Legal Services~Agency, reimbursement for

3 il Lo
travel ana other out-of-pocket expenses are available, but nqwrepresentative

In the Community Action Agency, poor perlé'do receive travel allowances

o oty

and other out-of-pocket expenses but stipends are not available. Neither
- - P N

R stipends nor allowances are available for participants in the Urban Renewal

—»Project Area Committee or to members of the, Mental Bealth Centeq.Board

- They are obviously unavailable to members of the Tenants' Council “who do A

r” -
hot have~access to any budget atall, .It is the Health oervices Program

and the Model Cities Agency which are most aggressive in this Area,’
“r

i
With the*express agreement (and urging) of the U.S. Publicrﬁealzh Services

o;-

Staff a stipend is available to participants on the Health Services Board

e The Model Cities Agency pdys a flat $lO stipend'(in lieu of any

> ~ . L]

allowances) to those attending regular Board meetings v, o sign a statement

indicating their- attendance would not. be possible without receipt of the

—

— — Pl -
(- . R P . \ . ‘
o N 2 .- . . - '

- stipendia . , F ..
- N . . ’
. . e . ‘
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of the poor has put in any claim for such £fGnds. Stipends are not available.-
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4, An interesting example of, the erratiq course of Federal policy with
regard to stipends was, demonstrated at an NIMH ‘conference on citizen

-

; . In the earlier Institute study we detailed the spotty. nature of
Federal policy in this area of stipends and allowances. It §eemed to us

: } 2
that if programs are really serious about enabling low income participation,

~

4

> they are going to have,to put their "money where,their mouth is " rhe

-field study bears out the erratic nature of policy, but even more interesting

73 B

is the: pantial fdilure of the ,two local OEO supported programs to implement
i .."‘a lA’ 4/
'OEO's national policy in this area. . Apparently, there is a strong pull

L

.
toward having our volunteers be real vqunteerS'(except“of course when

3 ! N - .

they are organization employees, doing their "volunteering on company

- ¢ ~

‘N . * N -
time) . .- . .

D. Board Composition

. v
. . *
» N . M
B

. A

In another paper (AIP Journal July 1969), this’ writer has noted a

»

to programs where neighborhood}reSidents P edominate. The Cfmmun&ty .

Action Program with its formalization of the one~third, one~third, one-third
S .- {

formula, seems, 'to epitomize the idea of a. coalition. In the Model Cities e

>
Program, therg has been tendency towards neighborhood domination “ard .

& - s

Ty

dgreement’ as to what constitutes adequate participation, and we expect

_this. to be reflected in the variance of Board.?omposition in Ehe seven-

L - .

4 .
programs observed — - e N v % .. -

r N N . - [ 3 . .
- = e . 1

L) * ¢ '\

[}

participation, attended by this writer. All participants, including key
public officials, psychiatrists and welfare recipients received a standard
honorarium plus expenses“ - . -

»
[ee

A ]

,ﬂhﬁeven total control of pqlicy making. There seems to:be.litﬁle Federal o
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4 ‘The Legal Services Board is almost the perfect reflection of formal >

OEO polity as.to Board compdsition. Its Board of 21 has seven—representatives
} A .
" nominated by organizations assumed to represent poor people. None of the
11 attorneys on the Board are membersgof one’ of the visible minority
. - [ 3

groups, and as préviously éoted on1y one of the seven representatives of

3

e

g

i
the poor is ‘a black person. +It should not be surprising then that the -

_reppesentatives of the poor are a)dg'facto as well as a de jure minority

“

on the Legal Services Board. This minority status is further enhanced

. by the fact that attorneys; as well as non-minori;y representatives
' ' control the majority of th; Board. o : L .
Conversely,‘the Modll‘City Agency is both de 15%%'and'de !EEHE; .
in the control of neighborhood repreeentatives. fifteen of-the 28 p1aces

. . q

‘.

on the Model City Board are in the' hands’ of neighborhood representatives.

- ~ A

2 4 '

In addition, ﬁhe neighborhood representatives could count on support

«  from representation asségned to~CORE NAACP and the United Council -

of Spanish Speaking Organizations. In the nature of the program planning

. b ,

rocess. in the Model City, Agency, important authority rested in the . -
p y _

planning task forces. Afl but one'of the task forces were firmly in- #® -

- ' the hands of neighborhood representatives. The physical improvement 5},~t . ,1;;7-

~ ' committee was the only one on which non-neiahborhood pebple predominated' p ) j

The neighborhood Health Services Board and the Public“Housing - R f

- S

» .;’ hd

. Tenants' Counci1 rare of‘fourse totally in. the hands “of community repre-
4 . -‘36; .\_ R
S o sentatives. However, the authority of these two groups ig radically R
. ‘f' .‘.‘.-.'.

d1fferent.. The Health Services Board, composed oﬁ 12 black neighborhooﬂ S

.« _v s
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re51dents, is the final authority for health services dec1s1ons affecting
. 3
~ 7 the neighborhood Heallh Center. So jealous is this Board of its prerogatives

Y

that it ostens1bly fired its first executive d1rector (also black) because

-

he.‘g seen as usurpi)ng Board authority., At \the present time , w:.th the

apparent urging of the Public Health Service, there is some thought to

securlng Chinese representative on the'Board, in that the Health Services.
. ‘ - - - B .

-~ i RN N Y :
areg has been redefined to-include an area of Chinese residents.,

P <

~

1f the issug;&f "racial ..ba!]aance"‘ has -come ver< ;recently to the

. i, .
-Health Services Boaré, it has. also come in a rather unaccustomed way. -

L

It is the black majo?ity’which is called upon to exercise largesse in

o
H R -

making room for a non-black "In’a subtler'way, some of the same problems

* of '"racial balanée"‘?onfront the Public Hous1ng Tenants Councll If the

Council is to retain‘legitimacy in a community where .blacks are outnumbered

- ‘- - -~ - _ - -
N . -

four to one, it must be caréfél not to seem black-dominated We gather
that black participatidn has Tun about 50 percent, and they Seem to proV1de ;
.~ the effect1ve 1eadersh1p for the Council Care seems to be .faken to

_retain a balance on the Tenants' Grievance Comhittee’ a Committee which ~

.
»l

has developed important influence in determining whether tenant ev1ctions

«?

- .
e )

are to- take‘place.' _ . .. -
’ -
The questibn of race being what it is 1n our society, it would not .

- — -

‘be surprlsing to find tension and conflict along racial -lines in the Tena1ts
< — ~,~—£,/’ . P
,Qouncil At no, tahé}during the course of our observation was_ such confllct

.' - — L=

v;sible. And none.of»those interviewed referred to evidence of conflict.‘_

-

I * ’
:Tt may- be that the commonly shared goal of- working together, in ~he face

.' 63
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of a sometimes unresponsive landlord, 1is adequate to mute the.issues of

doa black and'white. Whatever the'reason, along the dimension of:race relations
} . ' the’éiblic housing tenants'-group was the most eifiting group observed.
~ e \%V - ‘J -
4 The Urban Renewal Project Area Committee is, like the Tenants' Council
- . . T - Y

- . . advisory to another body. And like the Tenants' Council, the Project Area
‘e , - ) TR . - -

) Comnittee is almost totally combosed of neighborhood'residents.\ The fact.

3e ~ \ NN ~

§ that the Project Area Committee occasionally has participants who are not

e

neighborhood residents seems a ‘curious relic of a previous pattern of citizen .
R ¢ .
participation in this area. Some seven years ago when this writer first

N : ; .
e made contact w}th the redevelopment area, he was surprised to find that l

N

the -local neighborhood council consisted almost totally of professional D
- ' * - . . . .
. ' _persons who worked in the area but lived elsewhere._ In seven years, o

R . el 1

the situation hasjcompletely reversed itself, with a remindar of the past
- 7 v 2 - = N .

in that facf’that the Project'Area Committee includes d few non-residents 2

7]

N .. B
. who work in the area, It should be added that not onlz,has the seven

years witnessed an almest total movement to indigenous participation,

- ’ N

. o but with that movement has .come the almost complete eliminsﬁibn of
. - ~uhite oartﬁcipationi;n groups which represent this neighborhood in. " -
‘ v, chmmunity affairs. . B _ ﬁ;l - o I 2 ~“
) ‘ .- We*'have else&he;e noted»that:the’gommuniti;éctioangenéyvis
o effectively controllei_by communitv representatives despite~the'£act ) fi
. that these representatives nominally hold only one-third of the Bbard . '
:szats. The remaining Board seats are divided between public agencies
and’ "community organizations. " The 19 organiaations representedwon
. A " .

ER - ! ’ .

"x

.EI‘

A

~ the 3oardeere’almost3all characterized as'groups which fight v
= ',h':,'- -~ . [y v , — 4 ' - ’ - . -
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-

- .

"for the poor." Given the common equation of poverty and minority status,
- ‘wﬁ [y -

this observation is borne out,in the fact that seven of the 10 organizational
Ay;epresentatives are'members of visible minority groups. These include

.
* é

three Mexican-Americans, two blacks and two Indians. The 10,representatives

~ from local area councils, chosen to represent the poor (but pot’necessatily

¥ -

poor~themse1ves) include one black, two Mexican-Americans and one Indian.'

,

As with most~other Boards observed, the public agencies did”not select

LA

minority group members to represent them on the Community Action Agensy

Thus a combination of 10 léw-income representatives'plus seven minority
v r

group members from the middle ("community organization") sector totalled
LY

17 members out of a Board of 30, Given occasiona1 sp1its amongst tbe
£ . .‘

.

public agencies, coupled with poorér attendance patterns, it is apparent
M © e - R .

/that community representatives (and their orghnizational allies)'coold ”i'}"

» s T

- - e .
generally control Community Action Agency decision making., It shoyld be-

“the

o e

noted that Community Action Agency,,like the Legal Services Agenﬁy;’

Health Servxces Board, and the Mental Hezlth" Board are all Boards ';"

-
-

with frnal'authbrity, whose decisions are not subject to local govern~
. P s > Y

mental review, It is also worth noting that three of these four agencies
N > 24

~ \\ . * . . b ', + - e

(the Legal Services Agency excepted). are strongly respbnsiVe to their

community nepresentatives in decision making.

We may be premathre in asserting ‘that community representatives

& %
D -

will controé the Mental Health Services Board. Technically the Board

"is construcfed to create a4 situation of parity between- the agencies who S
. A M ~ ’ " ’
ﬁare,constituent’memberggif the Mental Health Center and comnurity

e N a

representatives. Each such agency is to reeeive .one place on the Board

~% ’

« . . ' . ) . ’ -‘. -65; . } , . . s




and ‘this place is to be matched by one membexr drawn from the Coumunity ’
. . .

Advisory Board, which was elected by the community forum. But there are

w

N \ v - ’ -
two factors which upset this nominal parity between agencies and tommunity,

A 14 .

#First, the Chairman of the COmmunity Advisory Board is ex-officio on >

the Mental Health Center Board . But second, and far more important,

pressure.from the_community representatives has succeeded in enlarging
) - ) . ﬁ‘@%' ' ,

the roster of agencies which are considered to fupnish mental health

'aservices to the "catchment area{{ These newly included agenoies were not

origin 11y considered part of the mainstream of mental health suppliers in

~

this atea. Their clientele and staff were mor?ﬁlikely to be black and/or

‘hippie. The inclysion of these agencies on theiMental Health Board, -

s

fas part of the agency sector, will undoubtedl& create a corps of agency

.

allies"whé_cah be counted'bn to vote with community representatives on
=

£ - .
most key issues. K .
. - ‘. - . . * d

The subtleties of the maneuvering displayed in' the Mental‘Heaithl

Agency, may ggfincoggrehensible to the reader_yho-comes to the situation

@ '"cold." -It i6 not the intricacies of the process that are inportant--_
PR \ - . -

it is the purpose of the prqcess. "And the purpose, as exemplified in
- : 7

five of the seven_projects being examined goes'beyond community partici~

;pation in decision~maﬁing; the?purpose-now appears to be comnunity'control

- P ot

and public houslng si ions, Control has been effectively won in the

Commurity Action, rbntal Health and neighborhood Health Programs
[ .,
While “the decisions of the Model City Agency are subject to City Council
-55-
}
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- review, it is ciear;that community representggives contygl enough of the
} process touprevent.anything they disldhe trgm happening with Model Cities-
funds in\their neighborhpod. And morevpositiveiy,'the‘communityfdominated

. Model C{ties7Board fnitiages.ail new program ideas for which Model‘c;:?ﬁzh i ,q
“. funds will be expended. b * —: L' L .ﬁir‘. R

.o - LY - - . . .
. - 3

- . . s
- The Urban Renewal Project Area Committee is by common agreement,

. on1y advisory to the. Redevelopment Agency. Buﬂ as prevlously noted . .
in a joint article signed by the director of the Redevelopment Agency . ‘}
‘and ‘the Project Area Committee, there was an understanding that "no plan )
N -

is gozng to be carr1ed out . . . if there is_serious, carefully evaluated,

s :
_ neighborhood opposition." If the Projecf Area Committee dees not have P

~ i ’ e
. control, it certainly appears | to have a likely veto over Redﬁvelopment

« ! SR /
Agéncy actfbities. And with the embrace of the Project Area Commlttee

by the Model City Agency, the movement toward neighborhood control may e
5/ R . & ‘. . , N
. be entering a new phase. e L = -

] . i i \ - : ' -
It should be a truism that*those who-make policy are important, : )

“-?

They are the:

the incréasingly skillful participation of community representatives,

new faces have begun to compose the cast of~policymakers and policy : . R
» 2 v TR M o

.

-~

1nf1uencerevin these-seven‘programs. Apparently, the lesson has been . ) .

T 3 ~ . . -t * = 4
- v . . ..

- ’ : o

. requirements., ThefRedeve10pm t Agency, while sympathetic, cautioned that . - . _ P
T ‘”’“thls move would delay constructlon for a lang time. — N V.
N4 . ' . >
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them are Being made. The evidence of the fie1d study may be weak with .

.

)\.
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2

learned that it-is easier to influence the making of agency policy when one -

Lo Cd 3 e e
controls the policy apparatus tham by pressing‘that,apparatus from the
; & ! ] -
outside. And this may be what citizen participation is really all about;""

changing the composition of policy making deies so that the aggrieved

"l
4 .

13

eiements of our society have representation inside, where decisions affecting

3

. ) :
regard to what new prodﬁcts theée newly composed policy boards are Y

o . ’ .
However, the evidénce is strong, that tever the product,

’ /

turning out,

there.is a tota11y new aura of legitimacy to the proce s when the |

)
/'

voice of community representatives is’ effectively heard,

¢
i .
. . »

4

E.” Training ‘ T

-

If ?ost Federal policy with.regard to citizen‘partici ation is

4

erratic and piecemeal, policy with regard to the~training of citizen

/

particigants is aiﬁost non-existent Little wondqr then that.there is

sucn scant attention to and understanding of, the issue in the field,

.
_The Mental H&alth Center Board, the neighborhood Health Service )

Board and the Project Area C%L mmittee for urban renewal a11 represent

[

a wasteland “with regard to the issue of training Board members, or

e,
the Specific training of community representatives on these Boards, _F

. . 3 \ )
the Federal point of .view, all of these are programs which are‘not yet

widespread enough to have warranted systematic consideration about«the

fhsue of training. That may be a charitable comment ; a greater lykelihood

is that neither ‘the Federal nor the local level has even thought\about
S o

K “-the 1ssues in the training of policy makers. PeOp}e ne

e

[y

. to understand.

~
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the purposes of the agency they are asked to make policy for, they need to

J N '»

_understand the problems they are -dealing with, and ‘they need to understand
. :

%~ the skills invoived in efféptive pa;ticipa%ion.
.,r.«a&.:,.‘__.~~—A_..,} ' . .

there are some at the local, and Federal levels who'are not particularly

R

One may_ﬁalevolently say that

ki : T %;
-~ anxious to impart this knowledge and skill to community riggesentatiées. “
- m > o 2 ’ '

There are 6bviously others who feel the skillsiand knowledge are ''caught
. s .

not taught,” And others may-feel that training is accomplished on the

+ . job; piktked up in the process of acting as a Board member. _ Whatever

the rationale for not training, in the three programs indicated (Project
- L 4

Area Cqmmittee,‘féntal Health and neighborhood Health) there is little

thought and no éctioﬁ with regard to the id‘ue of training community i °

» .

representatives. .

The issye of training is not yet relevant for the Tenants' Council

1)

) because there i no one at the Federal or local level, with money, who

.

This is hardly toisay

T

views the Tenants' Council as its constitgs:f.

— that Federal staff and the local Housing Authority‘are not on balance,

pleased with the existence of the Tenants' Council. E
S . }

They are, but they
-~ ' appear mot to have the new funds,

or the desire to change their priorities.

7 - ’

~in the use of old funds, to make things like staffidg(and training for

»

-

=

-

—
-

7

4 ‘e

~

thé Tenants' Council realizablée™

-y .
« , "«different s@tuations,

ngf the- issues of cifizen Partiéipation has rep

The Legal Services and Community Action Agency represent totally
Both are funded by OEQ, agency whose conception

B
et ’

ly béen shown to be -

"

{

».

at a level diffefent from that of other Federal ncies. In the Western

S~
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- region, the,OEOésuppogfs,a regidnal training center whose activities include

-2 . - * \
- /’f) circuit giding for the purposes of training policy makers on community

-

ALY
3

_action boards. - The Community Action Agency under obeervation has held | 2
; : boareﬁ;reining sessions. 1Two diverSe reactidns to these sessions are oo
worth‘hoting. One is that;the Public‘Agehcy pe0pie doh{t show up. The
seeond réaction, from a eommunity representative; was herﬁsurprise that

, “dgency people were invited in the first place. Apparently she viewed ,

. community representatives as having different needs afnd interests which

¢

would preclude a common training session with public agency representatives.

Covertly this com&unity representative may have been asking in adversary -

terms, "why adGentege the opposition by giving them training--first teach

Y} . - .
R us® ) '
K B >
R -

The Legal Services Agency, while aware of the advantages of training,

and the resources available for training,has not engaged in any. There v
<« ‘ . . “

was an apparent intent -to change this, At this point the agency may be

too new, and the¥director too new, to reasonably expect that they would have

taken advantage of OEO's training resources. . ’

.

The Model Cities Agency has engaged in training sessions for all

. [ - t
members of its bgard. Training resources were purchased out of the agency's
-~ . : - - % 2~

. oW

I I . plénning budget as well as furnished in the per309 of the agency's director.
Such'tréining for the Model Cities Board is indeed a necessity, in that it

ry +

- .

i
L}
.

 was expected to participate in the development and approval of a complex -

LR

.

-

Aruntext provided by eric [

roduct called for by.the guidefines to the Model Cities' program. This
p1 y.t eTineg to the Mod ties' P

~

product ‘wa
P L T EE e

-
N

$ to include a.

=
=

-

»

.

- e

<R

s .

~70~-

4

.

i

"

five-year gereral plan and a one-year action
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- Program to materially improve the quality of life ik the model neigﬁborhood.

N

In addition to.t; aining sessions Sponsored by the local Model Cities Board,

the Federal Hodel Cities administration sponsored regionél<training‘§2§sions,

Ae »

7% ) ’ s
. with all travel expenses authorized, and with the participation of community

representatives specifigally called for by the Federal office.

- il s
The sum of trainifig experiences for community representatives in

these seven projects is indeed thin. Except for the Model Cities and

Community Action Agency, there is almost no Federal attention to the

Y

C .
issue, and perhaps as a consequence no local attention. It may well bp

that the proper auspice has not yet been founﬂ for the aohduct of training.

-The OEO regional training center is a promising idea, and OEO has also
experimented with college-based-training centers, although less successfully.

The writer recalls that the voluntary welfare sector often sponsors train-
. ' . ) © e
2 . .. ~ R
. ing for agency board members. There is not yet present a Federal point

of view (outsid® of OEO and Model Cities) which has learned to view

°

community representatives on local boards as part of their constituency

The training tasks could be supported by the other [Federal agencies which

fund the programs desqribed in this study if theyx came to see community

’ v

representatives as an integrgﬁ part of their locally®sponsored programs

.rather than .as some exotic sport. - : N

N e : .<

V. DECISION MAKING 4

A, The Character of Decisions lnfluenEed by Community Representatives
" Whatever else the,accumulation of knowledge stimulates, it'surely -2
‘ -
- stimulates the need.for additional knowledge. Nowhere in ghis study of ’;>

N Pl

.

- Y
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» _ citizen participation is the néed for additional’ knowledge as evident as
) M(

ﬁ\\

°
%,

Ll i ~

it is in the area of citizen influence on decision making. We.simply do

-

w

not have enough systematic evidenge as to what kinds of influence com-

- munity representatives have inhdecision making. And we early confessed

that)our evidence was eveh more fragile with regard to what is different

- -

£

(in product, as opposed tg process) because of citizen inyolvement. In.
' . . R L f ) .. . ‘ ~~ )
this section on citizen influendZ?over deécision making we can offer seme
. - o
clues, based upon observation of formal decision-making processes and inter-

views with a wide variety-of perspns involved ir the making of decisions
s - & a - ) ~ \ f‘lff . r‘,l . -.‘;-

in these seven agencies. \ ‘3 ‘ %

The Tenants"'.Council in the Public Housing Project and the Urban
) ~ Renewal Project Area Committee both came on their reSpective scenes
N » . - -
v after the agencies they give advice'to Mexg in operation. If one is
- . b o ot '

. interested in community inflgence;:fon decisioh making, it would—be‘

useful to compare the operations o the Housing AuthOrity and the
J Fe

Redevelq‘;ent Agency prior to ghe formation of their respective -

-

advisory bodies. If such data were not available, one might attempt

L : /4' .‘ v : é" - } - .. .:'
T _ to @bmpare the operations of housing authorities and redevelopment ’

agencies with and without citizen advisory bodiesv 35 ‘ .
N A Q e - .

We do not have the data to form the basig for a §0mparison of ..
s . c0 5t i ! )
© decision-making influenceM But we do know that the Tenants' Councgg‘_
e

: . came together over the issue of recreational facilities, and achieved >

its most tangible success in stimulating the Housing Authorrty Eo "find"

$5,000,in its budget with which}to install playgroun& e%uipments It w’,

df\course can be argued that a benign Hodsing Authorit management'would

a i _q. ; AR
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- « A ‘ - . . m--
have “found" the $5 000 on its own impetus} and therefore, the Tenants ’
Council helpe& to‘achieve nothing different The point is moot. Mhat’ is’ '

e

i -
.not moot is that the’ Tenants' Council hastened the expenditure of funds

L

.

]

for playground equipmént and from there has gone on to ‘become a body

concernedfwith'a range of community issues affeqting those who 1ive in

-

= the housing,project. 'In addition, the - Housing Authority,has apparently

+
ot

.

welcomed a role for the Tenants Council wigh regard to. tenant eviction.

<+ ’ .

It is reported tha; the Council has influence over some 80 percent of the °©

-

~ )

ev1ction proceedings eoncerning projecv residents:' In addrtion,/when
- - P

“the Hous1ng Authority initiates.eviction proceedings directly W1th a

B
s

- -~

. V. F
tepanb, he is told that he may. . seek recourse- against managemeﬁt action

.

\

Ie isa f course conceivable%that.

e

°with the aid of the Tenants' COuncil

e

- -—

\\«-the Tenants Council would be harsher in making judgments about tenant
‘e e 2 &
ev1ction than would the Housing Authoritx,acting_p{one"*That &ay be an

N -

~

Ea
Y-

- »

rnteresting outcome of community involvement ‘bueﬂit in no way detracts

3

wjymm the fact ‘of impprtant community

. "‘x

-

influencegover a sensitive.proces§,“
A .’ . * £y

- which in other housing projects is the sole prerogative of the Housing .

. N 5
- .7‘

. . yﬁ"‘
. &
a

NAuthority.
7

- 4
‘ .

.

’

H ’ ) !

.

N

1 . e

L

-One major difﬁerence organized tenant influence has mdde is’ in

-
v

“ 2ur

“ —
»,, T

.. change.. in the structure of rent payments for project residents.' All

\f’ DN

~

i d []

5, pther.housing projects in the county under oB%ervation.have a varfable

L .
o - h fﬁ"'

v

. & . ‘\,
,;ental‘structure- rent payments are in some fashion geared to ability

L

<.,

2

. The Tenagxa_ Council has been instrumental in helping the ¢ . . .
,® ¥ ‘ . . 2 h C - 4‘:
. ~, . e
; i;;\xﬁthority to adOpt a system offfixed p&ymentS‘ in effecto rentals T
” . 7 - i
tﬂ:}. . . * - X " i
Ape- based“on size of space occupied as.opposed Lo ability'to;pay. 5Thus o l “f
g ey ‘9,,. . . - - &%‘ g (s ”-“4‘ - — ‘ o
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: . in the lives of tenants an% have moved the rental ‘system to a point where

" e it approxrmates the rental structure in the private housing market.

ot -7 . L |

v . |
- . .-

an additional means test

> . ’

-

community representatives have helped'to remove

-

\ I *
) In the process, a Hardship may have beern worked on families with large

The reader‘nay'view'this ,

-, |
- i

\ ' numbers of children and thosé least able: to pay..
\, . . - 'y

k‘ .as evidence that when conmunity Based leadership asserts itself it tends Y

P
o

to make dﬁ'isions in terms of "community of orientation" (the middle class)

H . .

EStg—

rather "than its: "community of occupancy" (the lower elass public housing .

..

dweller). Or it may be that a rental 'means test”'is as distasteful to
y s R

— _ i ' — h .
public housing tenants as %o those of the middle class”, and therefore

I3 o~ v, v

the "means test" is overthroyp when
v h

are

. —~——

- > ) < - .
tendnts have influence over rental -
o o .

P -

‘ poliCLe§

- ‘

,
A
:

. >
‘ . . "

If the Tenants Council can_ be viewedxas an.embryonic self-

>

L2 0.

- Kol °. -

go rnment for the residents of the’ public housing project, it s equally

Ry ey

cleartthat some of the, prerogatives of self-governme t are not about to :

n“:

One staff member of\

-
Y
s,

%

be surrendered by)the,Housing‘éuthority_managegent.

-

.

the'Authority,hwhile~appearing sympathetic'to the Councikg waé coucerned_

s
-

/\

over, it being 'easy for them_to decide they Want to take ove;., ,While

there may -be fluidity about which decision areas fall into .the Couneil's:

-~

.

domain, the Housing Authority is clear that the hiring and firing of

personnelfis~ndt one of them., .Aslye.shall seehin the Other project
. . y . Y €

,personnel matters become a primary focus fOr ci

- o~ f

K' “

s 3 . '

e
_?And it

fluence.

P .

N o>

,,; —

seems likely,_that until personnel’nattets fall into the pdrV1ew of the

-
.

Council they shall remain a good distance from approximating

s

Tenants

7’ ° v

a syskem ofdself-goverhment,g. .o

AV 3
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~ In temms Ef authority, ‘the position‘of the Urban Reriewal Project

~ ~

:. Area Committee is analogous to ‘the Tenants' Council They are both
o _

advasory_groups, and the Redevelopmenf‘Agency and the‘Housing Authopity

N . .
fhave full, legal authority to proceed with orlwithout fhe,sanction of their

. . - . M . . [ . -
respective advisory groups. The de facto situation is sdmewhat different_

i

Cemmunity leaders of the Project Area Committee were firm in their“belief

“ .
* s

‘that redevelopment site office personnel-would have to be’removed if tne

.Project Area Committee withdrew'support from them, In fact, ‘the redeveIOpi

~

-

" .ment site office staff makes .an effort to involvE the Project Area
* @ .‘_‘v .
Committee in many of <its hiring decisions, taking ohvious care &0

- - ~ -~ - L

" employ black persgnneb/(and particularlx)those residént in the-redevelop-
» . . . ¥ f ‘:: .

ment area), I : . : . , S

~ s .

- . - v

The Projec; Area Committee hgs also been influential in selecting

.
-

architects, planning consultants, and d!F’%opers to work on the- redevelop-

° i

ment project During the ‘course of interviews, Project Area Committee

-

Leadersh!b could recall no issue where their advice was not sought.'

=~ o . 9 -

and given- weight in the making of final deéislons. Thbse-familiarAwithﬂ

. ~oae e =
hyrthe r{deveIOpment process, and in particular with the feelings that bIack

.._"

1eadersh1p have about the redeve10pment process, might suggest that

naive. The facts see othefwise. (at least the faétSUWith regard to candor--‘

\—“ e
- .

our naivete w111 have to be assessed by those'who know the community in

1]
‘

question3 The Project Xrea Committee 1s 1nfluentia1 over the decisions

,_,affectinggits area whicﬁ’are~maﬁe“bv the Redevelo lent Agency. There is.
'pg}s’v T

©
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1

1
& .
i

i

%
i

i

no pr%ggnge b; the Redevelopment Agency that the’?!oject Area.COmmittee is }
. . -
“;__//,even exposed to many (or most) of the redevelopment decisions affecting c
. ? ’ E
- ..
\
|

the project area. The complexity of ‘the redevelopment pffocess would make

- e that difficult and uhnecessary. 'As we shdll mote in a ;ater'section on’

~

: L technical assistance, s taff arefthe most influential decision makers on

a day-to-day basis in all projects.

.
Very often. lay decision makers are

i . ' not made aware of the issues which affect them._ These issues are -decided .
-

2

solely byew®aff on the grounds that they are "administrative" rather

, .‘ vthan "policy" type decisions. ' c R

. This practice‘of staff decisidn making is hardly unknown to members

A ) gf the Project Area Committee. It can be more easily lived with (or at

. . least not tested in public struggle) on two counts' (1) the director :

-
P -
.

of the project area for the Redevelopment Agency is a black man, and -

-~

{’ . (2) 1n an effort to build an l/}ance-éﬁth the neighborhood, the u, -
. R ]
. R Y

. Redevelogment*Agenpy put large numbers of black'people on its site office

-

- staff, This s 'ff-has indeed proved 3 bridgeszut it has also functioned

o " know when dec131ons re’béing made which are questionable from a neigthrhood

-

]
. s ’ .
. t b «
. ¢ )

point of view . <2“- _ LA _ g ~ |
. . - ' : "‘.
If one accepts this reviever s impression that “a Project Area <

., - ] Committee holding only advisbry powers, has been markedly influential

[y ‘(
2 3 R Y Y

: S the quedtion of "whv?" deserves further comment. One answer may lie
; in the realm of structure.

~',‘o
'

- A Redevélopment Agency site office 2,

= o
—~

.t . P bphysioally based in an almost all black redevelopment area, with a black
". ' T . ) )

) director,>and_many black staff in'influential positions.has certain
B . ' Lo e s '

N - ~ - 4 -
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;predictable sympathies with the residents,pf its ‘area. And just as prediotably

ive -

i
it has strains Wléh its central office, based downtdwh, seemingty respons 2
2

to the business interests bf the larger\commungsy, and having "downtown"

, staff and policyfkersonnel whoe are predominantly whitet In addition to this

L)
organizational strain, the site office of the Redevelopment.Agency under- "’

-

s ands that the support (or ‘at least the neutrality) of the area s residents 5
LA N

are as import nt a -resource for it as any other that can be conceived of.

The result becomes a‘"natural" alliance between the site office of the

Redevelopment Agency and the black leadership of the

»
0y

/cbmmunity as representedo

13 ) “‘
This h

© on. the Project Area Committee. tural" alliance is hardly unique to

the cgmmunity‘under analysis. It seems elatively successful here because
: 2 .

the community was well enough organized to\form an alliance-w th, the
; g i

Redevelopment Aggncy played the decision ma ng gare. in relative good

‘. N~ T .
faith, and the Prdject'Area leadership dealt/fin the realm of what was
e (I
polttically possible,

~

They did not raise the‘pﬂice of a continuing

—

a111ance to the point where it would have been 6too expensiveg for the -
——- — g - - * -
Redevelopment Agency, to continne’the reIationship, The resulting

‘e

V4
influence for the’ neighborhood s leadership, if this influence is sustained,

v

may produce important 1ncrements for'all parties to the process.

* \.
5 s K ’ *
‘ Before moving to other projeéts in our analysis of citizen influence .
-on decision making, it is useful to- again note that :the Tenants Council T

.‘.

B

. making rdle, :

- 5 W
and’the Project Area'Committee .are two of the tﬁree structures in our stady .

&

» \

where citizen representatives sit in a policy advisory r ther than policy
An intent of our analysis has been to indicate the immense

. . . ,l'
. . . — \ . :
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potential tnfluence whi:ch lies in n\he advi‘sory role. The potentials of

the advisory role appear to be best realjged in the Model City Agency.

In the Model City Agency, a policy advisory body comp@ed of 15 community

representatives and 13 organizational representatives develops policy .

oy -

. - for'i:he approval of the City Council. Unlike the Tenants‘ Council and ~

~the Project Area Committee, which were made up solely of community

rooooa e :
< L . 'représentatives, ‘the Model Cities\Board is a coalition of community =
Lo / . > L

and organizational representatives/\ And perhaps because of this, the

B ~

Model Cities. Boaz;d»s advisgry role tp the City Cou.ncil”has evolved into -

a de facto situation of-policy authority for the Model Cit:y B_oard

R A,

- . . None of' the Model City l;oard s policy or programs have been rejected in -

- C1ty Council review. . ,

B e ' How shall we account for the strength of tﬁis;influence by a

. {
. ) . * o 4
T neighborhood dominated policy advisory body? Ome snggestion is that :

the goals establ'sshed by the Mdjel City Board are simply not threatening

- - to ve‘ry many Peo%?; as one/interviewee said "The program is bland." . _
. AL s it o

comniunity regresentatives on the ﬁbdel Cit;ies Board .

4

‘?3. Fae, E
e 3 ’ -0

AN . L, were: politica,llay astute atid‘realist:ic.' They avoidei "zer;p - sum : i

- - e

., '5‘ choices (choi‘ce“ where gains are uachieved which entail equal costs for ...

e " v~./’
AN -

available ‘to the black N

axeas w ch age n,qf: ah'eaﬂy intg,mted. One black quel Citie§ Board leadér

,.

Iy e v e
wol 'Y ,,»a A .

_y ;noted'that: t;he' wohldn t' ispe%ﬁ’ ",nickel to bus ’kfds in order to integrate -

L&
3.,.‘a-~

-8 cl‘(dols ) & ~'.~ ‘;\hey we;fghf.-u; -

raci,gi bs ,:'.i‘égs i:thphéing.. Tﬂgﬂaoam membet saig t.hat the only ind of _
2 . "o *"" la/ '°,°° ‘_.'
restfed ‘ﬁ;was ":)ﬁ, th,& 3ob mees . € -

M . f
(Q\ _. ~ s

- -




f) /7 . : - -

e 3 ¢ ! s -~ » < ° %

N . -
v 7 We don't really\pret:end to know whether.the extent of communit;y -

- 1influence in the l’del Cit:ies program is best: explained by the communit:y B y
_ ,represent:at:ives having asked for top l‘it:t:le, or having asked for ‘that . ‘ . }

" which hold 1it:}1e t:hreat:tn other inst:it:ut:ional forees. Or another B ‘{

° ki

-may /be t:hat: the City Council views di1ut:ion of its 1nf1uen¢? -

b

over&t:hehtod’& Cities Program as a: Yeasonable "price'_' to. gay ‘for an . ’ - ::
alliandé’with black community"leadership which may' result in a,mor¢ )
. ' - . . . R ) . ) N ,‘ .
peaceful city. e
e o ' N ) o=~ .

.

In the-three projects where .citizen Yepresentatives sit only .

on adviéory bodies, this body'a,ppears most influential in dec¢isien making

when &t is a coalition of forces dominated by community representatives

\ , (e.g., the Model Cities coalition).. The evidence with regard to coalitions -
R St R d ) : . P

. RO '
which themselves are decision making, rather than advisory to other
< - LN . .

,ded‘ision makers is somewhat: more mi;xed “The Legal Services Agency represents -
: = g
the ‘one policy making/advisory Board having communit:y representatives where _

» N

t:hese represent‘:bat:ives are a 1ega1 and, fact:ual minorit:y. . The seven communit:y v i

l

o7 repres‘enta.t:ives appear to be- minimally influential in t:he" decision’s of the

- _ Legal Services Board, One Fesderal ohserver of t:his project: commente& S(T(;, .

. e

E » . e . ¢ s Swis
"the poor get: boxed out xof decision making. However, we did not fend

~ ~ F x M
- . ¢ v

).~ _ évidence that. t:he represent:at:ives of .the poo? are de1iberat:e1y shunted as1de o =
;:t e -@7 # :/;;':'

in t:he Legal 'Serv:.ces Agency. They do get: manipqlat:ed~, in a.sense, by . : :

. - o~ B oL coo AP

= ‘cnetr_—mﬁtrerrcai—mtnorrty;%t:heir lack 55 : T

' £ o } Lot ’ 4 ' o

of sophistication with regard "to, legal i.ssrues., the lack of common interesgg .

. L o =79 ) S
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. between the represent\atives -of the P or,,and their inab:.lity to draw upon "

a constituency which«might oceasionall/y *go "to the community mat" for ’
1\ . !

the things ‘§hey bel\;ievéd dn. ) . N \ . . e

/ . A

N

..

Actioq Ag"eney Bdard\ Unlike the community representatives _to the Legal

f P ‘ \ [}

Services Board the CAA coninun\ityo representgg_yes ‘have a constituency in

y‘" ',e‘p'keseytatives have fared much differently on the COmmunity

L4

=3
0

. 9
No.
\ Ve

- the 10, local area codncils, there are\a significant» number who share%g’
| N — v % B | . 3ea

3

, the eoni'non problems of color, and an alliance wss realized between

B 0 2
organizational represent‘atives and represent&t\i\(es of the poor seleqted by

e

lodal,area councils.. It seems ~c1ear that the commgnity repres/emtatives
‘:-
and thei/r allies on the Community Action Agency Board de)tiemine }he Agency 8
/ P \‘;f B

program goals. It:,,.is“’v they who have selected the\cufnent ,pﬁmw
M 5 -w}/ -~jz,..

&
X

. education, housing and transportatiqh for the pro,gram. ‘-ﬂlese priorities

' b J.‘%-
.

~

that these agencies, on and off the “Communi.ty Action Agency Board, posses%

9

,aa%de facto veto over all&’ programs which require the use of. puinc funds. .

}
Analytical‘ly, one Inight .sugge_st'that the community representative‘in the

rd

CAA have achieved control over those'y‘ratters which are intern'al .t'o.*the 7

age'cy‘. They can run a progm so@ong as it doesn't require. outside

»\/' - [

. . / N
tesou fces or sanction. And they can effectively control internal agency

.
d

'staff ng policies.- I}n addition to being Lble to hi:re a black director (who

»...

1s not exactly h“rd—trgreat—favor—by—ehe—pubﬁe—ag%aeies-)-r—the—%munity

representatives were able to concert their; Stremth and fire a previoust
g

-

hawe not. been fought by the public agerﬁe;s ,/but/ it 1g equally clear SR

-

+

¥
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\\influenced by community representatives to enlarge the number of

agencies in the Mental Health "consortium" to inclu
Agencies which are "grass

Itisa -
Board-On which they wdre to have parity but which they now effectively
.controlz

with its community environment, given . its abs

N .~ © . ‘t f
environment, may be two difficult for the CAA

no longer be _prepared to tolerate.

secure the establishment of a county Housdng Authority., But there

fs a°sense in the CAA (and perhaps amongst others as well) that "more.

and more they may be dealing yith less.and less." The,pricerfor .
£ &~ ' -~
neighborhood control may have been an erosion of the CAA's capacity

-

to be'influential in a broad environment beyond the .CAA' s’ increasingly
limited resources,

& -
I3

And the strategic implications for how the CAA deals

. .

ce of "muscle" in that
o face.

".".

To this- observer,
the implications would :invoive a CAA (such as the one under discussion)

v

.

.
\

in a level of conflict which the cyrrent national administration may'%a
4

,‘5* N}
Community representatives in the Mental~ﬂealth Service<Prbgram

also serve as part of a coalition on a policy making Board

-

Part of‘the reason for this control rests in a de’ision

.
. . s
ot =

o
/"/-

community dominance.\ To this po%nt, the impact of this cbange in the
Board's balance of influence has only begun to-be felt

This enlargement of the
Board has taken a pag}ty situ 'ion and moved it to one of effective

oy
1

-new Mental Health
> ' / N
ot in character.
&l‘v - ’

\/ ¢

Community
- 1.-81- <

4
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3representatives have been most influential in moving the agenhcy to a

- primary concern with the problem of drugs. _It‘is not ¢lear how this

Board will act when it has to decide how to”allocate program funds§

will it allocate;everything for drug programs, or use some of,itsvfungs.

to "buy into" other mental health efforts? : - o

L

The Mental Health community representatives have also asserted

.
A
.
\ - .
‘ . * *

their 1nterest$ in the issue of-jobs. While this Board did choose a

vhite directof’(psychiatrist), theteJis strong feeling that the

"second man" must be black, and equally strahg concern by community | s 0

~ -

.representatives that-all new positions be examined for the potential
" ‘employment “they offer to "catchment" area (read black) residents.

Given the youth of this Mental Health Agency and the fact that

a

| its program decisions are yet to be made, it is gifficult to detail

T - -

.y

" examples of . community 1nfluence that go beyond procedural questions.

L] . ‘c

Federal staff expect the agency to be newly sensitive to issues affecting

black people and/or poor pe0ple.‘ At this point the influence attempts

priorities and procedures. In doing so,,community representatives/

\

gppear to have brought the Mental Health Agency ‘under their effective

T dominance. "Powet is as power does.“ What the resulting differencesf )

[

- //and program achievements will- be, beyond “sensitivity" (no small

- . .Kg;
? adifference) are not yet clear.’ et T . ‘

, .
L e |

" o Again, in thiS'area ‘of decision making, thenexperience of the

%
: neighborhood controlled Héalth Services Qenter appears categorically

olﬂ’

differené:e The 12 membefs of the Health §prvices Board have nq‘

N 2% . .
' L] <
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by community representatives have begn focusef around personnel, program -
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This is not to" suggest tha} there a

Ay ¥
County Health Age/cy, the Public Health Service, the hospital community,

u -
- .

etc. And perhaps the mos]; important commentary in. this \section on

’_.,‘

o

- A

" was- different,

the obvious” to make the point that c\.ommunity representatg.ves havs the -

decision making, is that the -Health Services B ard has haqdled its _
"

N
.

¢ - ]L : )
decision-making tasks with enough acumen to push the construction of

-

a major new facility to cOmpletion, and $o win over dn $_800 00’0 grant

from the U.S. PuBlic Health Service. 1 e -“

e T . .
+
- . > .

“As with other agencies £xamined, the Health Services Boa'
. 5 $

L
concerned with the issue of personnel But the quality of concern
¢ . -
’ /

Rather than community representatives seek;fng_ influence
in the hiring of p’ersonnel,‘in this ca‘se the HealthAServices Board
Y A N :
fired a director who it felt was cOmpebing with their anthority to
J‘ v. .,

o

opérate the center.
v

s.,'

Board has negotiated a series of cOmplex agreemem;s with an organization
,? o
representing the practitioners who will use ‘the center,.,, T ough .this .

7

> fpe
- r,c by

by community representatives there is evidence 'that all araas pertinent

Ao ? ’o.\ K ;'J.
‘to the" operation of a program concern citizen. representae:lwzes. Tfiféa,e
- a . r’; -

““include personnel. programs, priorities, procedures, eto: Wo .state ’

*

.,--
L - g
Py .

v - . N DAY 1 '4" !.\

~
-

-

With re'ga‘rd to medical persdnnel the Health Center

N
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. relationship of some of these sEEcial interest groups to each other

;\\ L. . '
. .
A\

organizational decision makers are a party to. It was only-in t%e Legal
L]
) Ség\ices Agen§ with no estahlished community of interest between -

- representativ

.

of the poor and a numerically insignificant minority

/\e\génmunity, that community representatives appeared unable o assert their

It should be’ apparent throughout this

e{- { . ’

c ,
special interests.’ tudy, that

we are taken with the notion that poor]black/brown people potentially

represent special interests blocs.,’In.fact, the wholé-movement toward
, R ~N ! ¥

community representation;ég:fyhatevef the euphemisms we have used in

o R
H

LI

place of community1representation5 is hased on. the recognition that . .

- community groups having special integestS*with regard to issues which =~

© toncern them have unti1 now been systematicaliy echyded‘from much of
. Yo .

) community decision making., In the next séhtion we wi11 examine the - .

LI

as they work to influence decisions in thé agencies under observation,

<t - . - . ;v

B. Relationships Between Factions in Making Decisions . .
7 i .

The notion of hfactions" provides yet another pexspective

}o \J

Y S

1’iié’pderstand1.ng~the policy making/advisory systems we are examining. In
K

these seven agencies there appear th;ee essentially differeht structures

1',,

£
for incerporating the Special interests of poor/black/brown people into

=7 R

/ the policy ‘making system. In one of these strucfurwi the blagks as an T

aggrieved special interest group, constitute the total intérnal decision B
systeﬁh e neighﬁﬁihood Health Services Boaxd reflects this structure.
, . ~(r ¥

‘Whatever factions'?r Special interests there are, become submerged under H T
. R ) .
oS the pervasive "blaetness “of thggﬂealth Services Board, .

Sy . . ) -

6. It is‘'of course conmceivable that "hidden" factions on this Board
¥ “will erupt, and even imperil the life of the agencya “ I

rd . .

. , "4 R N } - ’
PR Y A T aflie - LT =
et e 84~ .
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On the ental Health Board the Community Action Bodtd, the Model

° .

) Ciq@es Board, and the Legal Services Board, aggrieved- special interest

groups constitute a special and distinctifaction withip.the structure of °

the policy board. In the case of the ié351 Services "and Community Action

Agencies,gfpecial legislative attention has been{givep to the size of

the ﬁactions seen as representing the special interests of poor'people.

s . . .
~

In both of the local communities being observed, additional thought

R}

-was given to how this faction would be selectéd and how it\would be ,‘
2 ~€sf H o )
augmen%}d (i.e., in the Comnunity Action Agency, organlzﬁtfdns were

“—i““”chvsen'to serve on the Comnunity Action Agency Board whose representatives

were likely to serve as allles of the representatives.-of the poor) In"
.- _ the Model City Agency and Mental He th Agency great energy was- expended

.

in determining the size of the faction which would represent the

"consumer," Of great importance is that in both these cases a number

was arrived at which would insure parity or dominance of the "consumer"

5
faction on the policy board

-

A third form occurs” where the policy making agencyr recogniziﬁg

the nwrrowness .of its connection to (and legitimation from) the aggrieved

T groups, -enters into a special policy advisory ¢Elationship with. a groug
- //
' composed almost solely of members from these agg;ieved groups. Such
' |

~

roups are the Tenants' Council composea entirely of people’ residé%i in
= o &
public housing and the Project Area Committee composed almost entirely c

: of‘black residents of the area to be redevel ed *In this situation : P

the special interest group is placed at arm s length from the policy

making system, but in a very’ special telationship to it. o ‘; ~

, -
A . : 2
_- . - . - ‘ -
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These three modes for..accomodating aggrieved ’special interest groups’

' .
s

into the policy sys‘tem may be captured in the following dipgram:

’ o ) / A .
s, . . N 'a-‘ . - " . » :: / ]
¢ s . vt , - 4
SERNEY . L - ... AN ' ] -
. " o . o Black residents of Ehe *
~.w.'.A: INTERNAL CONTROE~ # Health Service |  service center area 3re -. * e
Lt ) ' Center : ‘the,sole occupants of
L e . LN S ) policy fmakihg positions. ]
ST, A ‘ \ . Coee : ‘. . L 5. . .
L e . Policy Board rov S o
M ,° o — _ l%epreser’itaf:ﬁ.ves_ of .. f .
. . e L 5 O,{ aggrieved grqups are one . _
DA B; ACOALI_TION =\\\ \ . " of a nuffber of factions , ---- )
DR R S S .~ on. the policy making/ = -° -
_+ Other factions . . S - adv¥ising board. -’ : - L "
- L ., ' . . : U. 5 N ) . \ - . * . » L4 )
. . 3eﬁ(./;'. policy |. ™ |- . .o g:licy ad:izozy body . ’
- ‘C: ADVI 'y | making & — —~ — " up almos o
. . N —_— Board . = campletely of repre- Ce
. ' ' - r . sentatives: of .gggrieved o
: . . Sl O ’ ' groups. . :
. S - , vy PR
. ' ‘ © s E e : R P ;
i We 'expect*th"at the above three,types of Tt ures w1ll reflect PO
1 . o % tr : )
, o ‘ e .9
different relationships between the aggrieved spe l‘ nterests facti"ons ' + "
\ ce e - \,'-' e
A . and other Special interest factions, inside or out ide thev.pédlicy board.. ) .
., . - ¥ "i
LT In the case of the four agencies we%,see as having c'o%ali‘tion structures ",
(Mental Health CAA Legal Services, Model Cities), ve wﬂ}‘l be interested LY .
—_— B N T o - -
- ' .in. the relationship between the black/brown/poo factio?s and Qtﬁer' . N - ey
o . o '__. -4 ',.: ' v )
. groups on the, board In addition, in all seven goatds, we will be*sintevrested . e
- - ‘ L.
= A {i - - .
- in evidqncés» of " factionalization along any of the following roleﬁdi;nensions‘ o i
—black-brown, professionala-nonprofessional' staff-lay, minority-majority, ’
) - s . w‘ i - . - . \ - 8 ~
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The neighborhood'Health Services Board is primarily organized around’

Lo . %y .
two factors: the blackness of its members and their area of residence,.
- I 4 . \'

.In this respect it may be no different from thousands of other'policy

-

- <boards which are distinguished by homogeneity as to'cqlor and area of

’ s
residence. In these “latter instances, color is a most subtle factor
. . ’ 5 R .
in board organizations, One 8oesn't set out to have an all-white board;

AR
o

an all-white board grows because the'significant constituencies of the

agency are all white., In the neighborhood Health Serv1ces case, the’
. ‘ v 7/ s - .
most significant constituency is all black. And 'the board is all black.

.
Other constituencies, such as health professionals), public officials,

hospital off1cials are negotiated with as needed from a distance, rather
, than incorporated as factions, into the Health Services Board , v Y
i . ¥ ‘¢ a1
Based on the structure of the Health Services Board~one might"

0 ¢ * °

argue that its most significant conflicts would. be with its environment;

not with representatives of that env1ronment who mlght otherw1se be

Py

. seated inside the board, Despite the theoretical argument that the

.
‘

structufe of the Health~Services Boiédwshould diminish internal .conflict,

. . ' . .

.

N

while-maximizing‘the potential for external conflict, the evidence is
\ .

hot convincing. gE e Health Serv1ces Board 'seems to have developed useful
. v
relatioqshlps with part of the private nedical community, w1th some

[
-
.
~

v P
» »

7. We have nqted elsewhere .that the.composition of the Health Services
Bodrd may be changed to include a Chinege ‘member, in that a Chinese
area of residénce has been 1ncorporated into the Health Center' s area

. of sérvice, ‘ ’

~ s 7

-87- .
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hospfﬁals, and with the County, Health Department.

‘.t /.—

to be some factionalizing within the,HealthfServices Board along what may

o

be class lines. We.have previoﬁsly noted dissension around -the matter of

IherE~5re also g

-

board members taking jobs w1tH ‘the Health Cen

suggestlons of other 1mportant internal splits within the board, based

4

-

upon individual board member values. These splits should come as a

{
. - - 1 - ~

surprise to no ofie, in that-all policy groups experieﬁée occasional s

é

: - . / - :
or frequent internal struggleff/ft is only "surpftising" in the case

-

[} s

. '}of the Health Serv1ces Board wﬂere black fights black “and where blacks

U

join together to fire a black d1rector.
/ +

In our present rac1ally charged
asmosphere, public conflictf hetween blacks, subject.to’ view byca white
4'8, f] ¢ . °
audience, ‘are increasingly rave.

»

And the firing of a black director,

which would be\coﬁcﬁrred in by black board membersﬁonia racially mixeo
" board,-would he aost as rare. Al}] this by way of suggestihg £Hat the
‘health Servlces Board reéreseats some 56311 evidencg\that when éiven ,

N ' '
the opportunity, class rather than casteJlines can become more important. °

v

"It would seem that whatever opportdnity we .still have for an integrated'

g S N
gyciety would rest in maximizing other possibilities for class-interests

prevailing over caste positioms. . :

The Tepants'
.

both tepresent factions organized around the grievances of their memhers.-

£ (Xl

Cguncil and the Urhan Renewal Project Area Committee -

In that respect they are similar to’the Health Services. Board.= But

- - -

unlike the Health Serv1ces Board, they possesa\llttle authority and few

;‘.. \

resources, However,~w1th respect to resglirces, the Project Area COmmittee

* . 0}
is far richer than the Tenants'

-

Council, possessing a budget of -
. n88‘- . . ) . :

. .

Conversely, there appeare

.l - . . 3 e

N '
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$40,000 and a. - sometimes angry black constituency ;o lend credibility .
7 dvi i . : o /"_‘/i et ’
its advice giving. : : - ) .
- ‘ . / - .
o _ —
The Tenants' Council, 1n—a‘wa?"otally dlfferent from the Health

-

Services Board, seems add1tlonal ev1dence that class 1nterests cah

-

-
/

redomlnate over caste 11nes._ The Council seems to have an actlve

membership almost equally d1v1ded between blacks and whites, While they

undoubtedly come to the Counc11 as blacks and wh1tes, their pr1mary

¥
il «

, performance : seems to be in their role as tehants of a public housing
: project, The natural grievances inherent in ‘this role, and the need to

P) - ¢ - N

develop internal tenant_unity if_they*are to effectively deal with the

) .
- -~

Housing Author1ty and other agenc1es, seems to have ehabled this Tenants'

u"

~ . 4

Council to submerge caste lines 1n favor of class interests, However,

l 4

.we would not be. optimistic about fhe Tenants Council ébillty to ;emaln

- . .

¢

relatively insulated from the rac1al passions’ of the larger society.

In fact, it would be p03s1ble for a Housing’ Author1ty which became

~ "

threatened by a rac1ally mrfed Tenants Councilpto break thé Council by
- ~ . ot s ' / A} x -
playing black against white. We have seen no evidence of this in the"
Tenants' Council we‘observed; to the'contrary, the Qouncil's suécess‘asv
3 ¢ \
an integrated group owes much to the ca11ber of its tehant leadersh1p
e e -—3\‘—-———-—1"\ . A ! \4
'nand’the pragmatic good sense of certa1n Housﬁng Authotity personnel
3

. * The ?roject Area Committeeﬂseems to have successfully dealt w1th

. /

two sﬁrainful elements, which have ou occas1on torn apart other black
. ' -5 ,
groups. The Commltteeﬁs\leadershlp has come frpm a- nucleus»of tough

.

.and skillful black viomen.. \This female leadershlp has not always been:

x
"f.




[
.
Ve
-__‘_"\-’

k4 - / *

AN ” : . - ) / . - : .

e T | S
- x"¥‘<-° . )
viewed kindly by a rising youﬁger black male leadership. In addition,

. , the Committee's apparengkcagacity—to $ustain‘aﬁ%alliance with the

* ' . B ! to- R . a.
’ i Redevelopment Agency has made it suspect’amo%gst the area's.more

"militant" elements.' To the outside observer it:seems that the capacity

1 ‘* . .
.

+,0f the Project Area Committee to sustain itself in the face‘of male ~

and "militant" factions (and even incorporate them) is further evidence

o~ -
J , . . > - —~ e
of a maturing black community, . = T - .

In the first part of this section, we suggested that the.four

LN

: C, ’ s é LT L ) )
"coalition" agencies would represent the most interesting grounds om - -
— ' I3 ‘ : 3
yhich to observe factionalization. In the Legal Services Agency, ‘
’ . - P

the division between lawyers and non-lawyers masks class dlfferences -

L 4
1 P v

as well and might also have masked racial dafférences. Whatever the

potentlals of this fact10na1 Sp11t on the Legal Services Bodrd, the 1mpact

~
1

seems minimal. -The lawyers on the Board are firmly in control of ’ . "

Fve

. policy méking for the Agency. As previously nbted, the repreéentatives

RPNy
fo g

of the poor do not function as a group w1th common interests, and they

‘- ]
] - P /\-a 2 \
> have been unable to build useful a111ances w1th the three Agency' repre- .

sentatives on the Board. Various 1pterv1eweespreport that there are no,
7 issues which divide ‘the Board along 1ega1 Vs, non-legal lines; and

. t

- -

parenthetlcally, no issues on the Board which seem to divide the
ey i
representatlves of the poor from,others. "It is 1ike1y.that tHe 1ssues are

'. b oy

t there, it 1s unllkely that the Legal SerV1ces Board as currently structured . N
i . s L . ]
will engourage these issyesto surface. ' . ' ) SRR . Ao
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. In the, Community Action Agency, the firing of a previous executive

.

t . o K et . .
director became the grounds for & coalescence of representatives of the
: e

LY

poor and their allies against the represeatatives of the public agencies.

This coalition was further strengthened by its tapacity to name a new
) ' e

. ~ )
blackuagency director. There is little ques%ion that,m/mbers of the CAA

° Board understand their functioning in terms of which s1de of the coalition .

o, .
%% “

o °they, sit on, There is a small hint that the public,agency faction may be s
i ./ - - ¢ « -
8 breaking down now that the. dominance of the representatives of the poor 1s

. )
\ - .
P . . 3 .

- clear. InterViewees report that some.ofuthe-younger representatives of * .
o .
. the public sector have taken to voting with representaﬁives of the poor

’

on a number of issues, The'rise of the ‘faction representing the poor © N

14 - . > *
. q » v ’

.. - becomes even more interesting when if is realized that this faction embraces

- . . . °
.

N " sub-groups with distinct special interests; the Memigan-American) the Negro, -’

» ., “the Tndian, and the Caucasien poor, Given the diminishing resources of the . 2.2

Na

- . . e c oL L e . : :
OEO, and the history of black-brown'splits in other more urban areas, gne ,qf{ . ;

‘ mighi:got be too sanguine about the poss1b111ties of this CAA holding o a° ? ' o

- ‘- °
-

together its coalition of poor people and those of color. What;mAy save” - _’ .
- a ‘e . -
o the coalition, is that in this relatively rurad couﬁty,-no one minority - . Y

. . . s
- ° . ., . N . B °

faction by itself, has the:capacitv to dominate the'program. The -contrql

. » I . S
.o, p M - °©

.«by representatives of the poor rests in, uhe w1111ngness o£”thesé’factiong .- .\\\K

. Tla . . . ~ . Y .
., to unite ‘across minority group 11nes.gu ' .'. . ’_.. e
* N . RN R s . . ~ R . . o m

In the COmmunity Action Agency qhe dominance of those who are poor o
ﬁ%Ed/or of color is not predictable from an initial 1ook at the structure of
:‘;,‘ ‘,(, ~ ry o ~

hthe boar& of directors. In the‘ModeI Cities Agency there appedrs to have . o }

. ry
N . o) ° . o . N .
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| bel' deliberaﬁe attempt to structure the dominance of black neighborhood : )
”__ res:.dents w:.th regard to decision u\aking. But; there X:] some evidence L | 1 '
. that the dominance“of bla»ck m@mbegship on the board, 6)upled with very o (:o ‘
T . ’ o . . el . “
i strong representa‘tion on the staff',\ has perxnitted the‘g,:urfacing 'of*\ other " .; .
[ factions bn the board 'A's in the Health Services benter, thl.s ”observer._ \ ‘),;4,
v e . . - ' S )
. )\ . saw, some ev1dence of black lay leadership engaging 1n open conflict with & . 5 ’ .
N - I . A
; : some black staff members. Another rnterv:.ewee reported that on’ a\number V’ . ..
: ‘— of‘.issnes, the, dominant split 13 not along black/wh:.te lihes but a.l;)pg ' # /:;‘
. - J . s oo
" ., . class lines. Th.‘LS inter iewee report_ed~that on.\‘cer\t‘ain issues, '{ahere " ;f‘ " ¥ .
. : . ; - . - o A o
<« . , appears an.‘inforn}a]’. alliance between more xniddl'e cliss Plaok board ,. -, - '
l‘ ; ’membe"‘rs:- _énd;'."'-whit-e liberal" Qmexnbers. o S S /,‘/-;' ”, P ‘.‘,\'- ‘
- " ,; . Perhaps the most 1n£erest1ng observation 1n the Model Cit}v/Agency ‘. .:/ N
: . ‘v’ras that under conditions where blacks hold a variety of otg? zat1onal' ‘: ‘ "
i P roles (la; °lea’ders end lay followers--tOp staff a‘nd bot’tbm aff)’, ancl~ .-o "‘
. . i LR S
in a groug which has a ;ask or1entation, color becdmes reé: atively O A ’ ,;i
RN & - RIS - ’ » 8 4
\ 1ns1gnif1cant &s actors, pursue the nnperatives of the1r varlous..'roles in s
) . \,\ o . - . Lo . Loy .o~ ‘. B
iR . mov1ng toward oréanization and personal goals. "1 ."I ,“‘/ : a . S
B N h KIAGE . B © -
. E ~' Two~ oth.er 1nstances i\n the Model Cities expe‘.g:ienc& lappear wor‘th ' ~ v
ot - »,} - N Lo
B reportlng on.. “One* J.s a factional split Which has*not~ oc?zgrred :.L‘he »} o . f L
L . cw . el ; SR B R :
. ‘ ].5 neighborhood representatlves, are equally &pppfﬁl;néd amongg;:hree different;.i . 3’;‘;’
° ‘} .t_“:-aneas o‘f residence. ',I;hese nea.ghborhooc\lﬂ ir:epre;sentatiVesj'have 'ﬁifferent ) . .’.é
. e RO L Lo . . R " PR B ‘,-,, N . . .’...;
.,s}r' . o 1ocaJ. counc:tls as a constlduency”ba%'e; Ancl/yet de3p1te tl’;eSe difif:er\e\ncos, o, i‘“
< L% = Pl o ,;~.‘\ AT N e Vo
e there is no repoxt that r)eéregent;tiv\es o}‘: an‘@rea tend‘ te di i(‘le a,ga:fnst . f,‘;‘:
"—f.‘ _4:0 each other in the ;a.IIOcatlon of ';Z”chy /éSOUL‘ceS. Ano}:her “spl,.ztx yhich .9-_; \ . }1 ,

2
. a"_‘ o

o




has occurred apparently did not assume major proportions wIn the

il

various pvlanning committees which met to’ develop program,
there were reports of anti-professional attitudes‘ voiced by
, v
":’o:mxl'un%ty representatives: Here too, the potential‘s of the split

: w};may have been thuge)d because neighborhood representatives wére so N
v . . . M
o X c-1ear1y in control of all nine planning committees, exceptsfor

the one dealing'with phy:ical improvements. ‘ ‘.

!

. -

, .As of” ’the/ timelbf ‘t/his writing,, it was,; the Mental Health Age%cy,

e

ﬁ&ore. thaSan}; of the other three"coalition" agencies which was - “

) > -

-

faced w1th ;wos factional Splits, each supporting and deepening

. J -
the other. AThe community representatives a’re overwhe]mingly x

black and the agency representat1ves are ovgrwhelmingly white'

- q,\lal'

the professmnals are overWhelmingl.y white and the 1ay people are —
. m ’
1arge1y biack Thé deepness of these divisions and the1r strength
"’\' /" . et o ¢ e :
seem mig:rored in two apparentlyfgontradictory observations by -
)" . ) . ,

1nterv1,ewees\. o ) e

3)Q,ne b1ack observer noted that the professionaISr in the Menta1

»

i-leal;:h Agency_ can a1ways Pring community pe0p1e to "hee'l" .with
,their gteate.r k.nowledge.‘ Conversely, a white observer( felt that - e
i.t wa§ ix%pos’si,ble for!nonbblacks to stand Pp at board meetings andi
ai‘gue an issyue once he black representatives had cast the issue :
f:: ems o‘f rac: This :vas corroborated by another 1nte.1:v1ewee-
i«ihovnoted ;:hg,t there is little public division on 1ssuas,.he said

"/5?.‘ . . . I A
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.o

. - . t )
, . . . -~ . , ) ~
' that agency people tend '"to clam up' when Lhe going gets rough. It N
[ , was the Memtal Health Board which seemed t:>bESt reflect the obser- g '

. -

. vatjon that oply blacks are able "to take on'' other blacks in public
~— gr.in arguments qver issues with racial implications.
, . . N . M . o

3 - N . .
: Debpite the apparent depth of division'along racial 1inés in ~

\ \ Iy
with the op;imism that both black and white<informants held for'

bl

- ~

the project. Blacks felt. that they had been dealt with squarely v

.‘!ﬂ
.

. the Mental Hea%th 0peration, thrs observer,was equally impressed' C . ‘ .
|
|
|

. and that they were: going to be allowed a genuine voice in the (wf#

- +

Mental Health-Operation.: Ore key wh1te professional went so far_

-

[
- . as to base his opt1mism on a different prognosis for black-white .. ‘

g% o 0
) relationship.in the West. He said feelings were 1ess bitter; there .

'
* was more trust and more possibility in the West for bridging the =

Ty ‘ d1ff1cu1t1es wh1ch separate black and white,

- It flay ‘be that muph of the material for this section or factions
ﬁrox-des a shaky basis for_gene;alization ‘to’the rest of the coﬁntry.
< . b - ST . . .,
Shé working coalition between black and brown and white poor in the . K

..

Community Actien Agency may~be idiosyncratic. Racially.integrated

‘. .
.

. . ,publicﬁhousing, and,a Tenants' Council with strong patticipation ' . .

N [ s A

By‘hkack atd white, may be quite unique. A Model Cities Agency '

-t — - e




~
fc .

where middle class blacks and "liberal" whites .frequently vote

together may be an atavism. A "militant". black—area grossly

. * ¥l 'Y

deprived‘and not tdo long .ago the scene of.rioting may be

4

the lgast likely context for &n ex-chairman of the Project
! 1
QArea Committee to co-author an article with the white head

- .

of a Redﬁvelopment Agency on "collaborative planning." All-
- ) ‘1
of this may be evidence which is spurious, or in fact; may,

mask serious black~wh1te conflicts which were 1nv1s1ble to

this observer. There are undoubtedly other ”truthsf,in the

situations which are unknown to us, But we believe,that the

o
.

ab%?e material is also true. Blacks ani\whites can work

- .
N e

« together. This &orking together is supported when blacks

occupy some‘positions of authority 'in the decisionisystem, and

. N

when blacks as a group have significant'influence over decision

making. These may not be sufficient conditions to-enable

black-white cooperation; based upon this\sthdy they ‘appear .

necessary if,coOperative relationships are to have ‘a chance;




. C. Caucussing and Bloc Votigg

N - . { . - -

P Some of the foregoing evidence of factions is arr1ved at by .

- 1nfefence and of course mueh by post facto explanation of events.

« Perhaps some of the most reliable evidence of factioms, occurs in .

~ - N . L] 3 -

/_voting behavior and physical. attempts of factions ‘to caucus. Not
surprisingly, it was tﬁe Legal Services Agenc§ which reported that
its represenfstives of the poor did not See themselves as a bloc,

- b ‘ - . [N ’ . L "

. and that they had never cauqussed Conversely,'it wds reported that

there was a time in the Communrty Action Agency when black and brown

members of the board would caucus prior to neetings to prevent splitting
., the vote of black and brown delegatés;- Similarly, there appe:fs to.have

. . 1

. "been periodic meetings of community representatives to the Model City
r a ) . - Y *
Agency Board in order to educate themselves and attempt to develop

]
Y
.

their common positions. It was stressed that these meetings were not

4 v

o "plot control in that we knew we had it. 1 \
. ' The notion of a caucus has a different kind of fit to tbe‘Tenants
Countil and, to the T&oiect Area Committee. in a real sense, the Coungil
v . ‘ and thé éommfttee‘re;resenf on-going cs;cusses of fepants snﬁibiaek

. ~ residents in their.reépeé%ive areas.  This is not to say that there is

e e s - N g Ce -
>

~ . f ‘\ -
‘ an absence of diffevenfe between iembers of the Tenants' CoGhcil or

the Project Area Committee.\ It is rather® that we have no.evidence of

bloc voting ifi.either group, and no evidence of factions meeting '

0 ’ ' ! . .
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.separately in order to plan dontrol of the larger meeting In the
S )

same way, we would” suggest that the neighborhood health service Opera-

\

thn represents a case where the Public’ Health,Serv1ce gave leg1t1mify,
' - »

to a black neighborhood caucus|interested in 1nfluenc1ng the d1str1but10n;
of health resources in their area. ‘With the PublicﬁHealth Service grant,
the caucus was transformed into an operatlng agency whpse policy was made
.. by former members\of the. black ne1ghborhood health caygus. in the nature

«

of organrzat1éhal development it would not be unlikely fof the Health
1 ; ! [
SerV1cqs Agency to be sp11t into ney, factlons which reflect ﬁactors other

°
. *

. . ) .
than rate or areas of residence® - - ~2 - .
. v ) | .
* . From the point of yiew of caucussing and bloc'vogdng, it is the

N . ! . o ‘ . - s

Mental Héalth Agency which presents‘the most sophisticated,operatlon.
. wﬂq§i% . . s

*-+ The reader may recall’ that the Board of the Mental Health Agency has

parity in‘representation between the Mental Health Agencies and the-
N . v ) ‘/
community representatfves._ In addition, all'of these community repre-
. AN .

. / Y
sentatlves‘serve ‘on and are elected by a Citizens' Adv1sory Board. It

» b

)

is the Citigens' Adpisory Board,icomposed of community representatives

=
.

. and some  representatives of communlty serv1ng agencies, that in-effect
. A . - . . R
represents a permanent on-going caucus of tne ommunity representanives
497 o : . o

who serve on the Board of the Menta Health Age y._ There is ro need...

the Citizens' AdV1sory Board to meet per10d1cally to-develop positi
~ L S .
for community representatives to take on the larger board. It/would be
R . . " - Y
[y k ; < N , o /

gl < o .on ~97- e ..
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o

most interesting to observe whether the agency representatives on.the

. boar&-deveiop their own caucus,as'a reaction to Fbe Citizens'lAdvisory

Board.'_

‘e

Y

The potion of caucussi
&
[t ]

[

ng is common know

..

* thelﬁationdﬂ political scene.

[
.

ke

ledge to gni observer of

:

~— ‘
.
.

IS

In mady circumstances, a caucus serves

L3

an important democratic purpose. It insures that the representative N
i - s . . ) . - .

in facdt represents those who selected him to stand for a particular. t
h . . . 4 X

position. %; seems no acqident that caucussing was most common'in the-

.
- .

where representatives ) i

’ v - v

feoalition' agencies (all except Legal Services)
g A ! - Lega

of the aggrieved groups would need to learn to functign with & common |,
. ° [} é .

. © L 2N . . . :
purpose,, in the face of sometimes. hostile elements. If in fect the '

)

-

. whole push towards citizen representation is meant to serve othér than’

R

s&mbolic purbosés,

. . e

. ’ -
we myst look-with favor upon devices such ds caucussing

and repof;ing to a constituency.

L3

It is these.devices which®help to insure

-

—_—

’ . ‘ ST o R P 2
. that the citizen representative’ represents and ig accounfable to-some one «
- / - R X .

-~

" D. _Adyice or Consent--The Elusi

./,

Bbards of final authority.

o e
5

.

1

as opposea to decision advisimg. \Ip expendimg the resources under theﬁr

coqtfdl, these Boards need not go ty anyone else for consent,

. - 5.
the'se four Boatds havipg final authorify' has community représentatiyagﬁﬂﬂp”oyyygw"

-

™~
/

7

—

-

~

.

N -
Tn

-

ve '‘Difference.

A . . .
he neighborhood Healtll Center and ‘the Legal Services Agency are all
f * - L

other than himself in:hommuﬁity decfsion‘m%king.‘ é Lot s

\
. .. )
3
o " L . F

‘

¢ .

\ . . o
The: Boards are the locus of decisionAmak;ng

-98-
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~ [t * The 'Board of @he Mental Health Center, the‘Cbommunity Action Agﬁﬁcyg L
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, ¢
Ny we
._a.-.._..."

, L

—

~

&n*i rt” In fact , only one of these Boara Legal Services) is not de

Y
8 { " ‘_.‘ &
facto c0ntrolled »by its conmunity q&gre ttatives, and one of them
(Health Serv1cesL is entirely controlled By)community ré%resentatives.

;
. ¢ et

1mms, any communlty representative who setrves_on one of these’four_

Boards‘knows that it is his consent, rather than h1s advice that is

e rae,
4 "”"c N

being sought Tn these instances, the difference between advice and.

-

,consent is not eluslve. But even in, these four Boards, there is

. 1

H 1)

1nterest1ng evidence of additfbnal channels for seeking ‘advice from

. v . [}

¢

qthers.(,,_;.

-

s » 3
g % ~

. 5. . . e

The Health Center éeeks advrce from- a @edical group composed‘of.x

A

- those heﬁlth practitioners who operate out of the Center. The role»m\

of this meﬂical,groupsiﬁ_clear, they}aré advisory only * As ind1viduals
, - n,‘&r,nl,‘ 7,5- .
: they*are tenants oﬁ the Health Center, subject to policies made by the {é
. s s > 8/ 5 .0
. all black a11 néighborhood Health Services Board : o

“\ -

© 8., +In’ reviewing thfs material Robert A ‘;ne argues that the = |
strong citizen control in the Health Services .Program, appears strong
because the policy board's sCope for. action is" ‘'smaller than in other
R agencies. In effect the decision.areas reserved -to professionals-
"must be high'and the.policy topics left to citize*‘control are
e cor;espondlngly,sma ler. :Levine's observations may explain policy’ .
_ ‘making in’the Healt Services ?rogram at a more mature.stage -of
. eoperatfdn. During’ the pefiod .of | ‘this£ield 'study the Health Center
was not yet offering'medical services, and had a very small number
of medical personnel‘in its. employ. TIE may be that the Health Ser-"
vices, Board was. highly dependent’ upon other~sources to spell out its.
~options for decision: making., And as 1n’the ‘other six projects, the
) Health : :Services Board*was dependent upon Federal funds -so that it ,
s+ * would have something to make decisions about. But there is' 1o question
" that within'the constraints that. it operated the 12 citizen repre-; )
‘'sentatives’ on ‘the Health Services Board had the greatest amount “of -
4authori;y,gossessed by,any of the neighbq;hood grouﬁs in this study.

b}
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R The Legal Services Agency at the time of this writing 45 attempt-

’ .

. 1ng ‘to form ap advisory body composed of ex-users of- the agency s -

.
. -

‘" services. In conception, 1t is c1ear that this would be an-advisory .

-

.

group, although as we have seen in other cases, the actual experience

- e m1ght be somewhat d1fferent s arenthet1ca11y, one might guess that

this interest (at lehSt by the agency 'directot) in forming a consumer's
' : ’ r . . L4
: ,nPody is a refleetion of the'minima{ impact that representatives of the . - - . S
W poor currently have on the Legal Services Board. - ‘

- .

- . . ' . .
-

. It is of course clear that the Citizens' Advisory Board is meant “

o to’ be gnly adyisory to the Mental Health Agency Board. But we have

R

\, argued that #n practice it is much more than 'that: We see it as an -,

on-gping canc _which will strongly influence the positions taken by .

~ o~

the commupity representatives selected to serve on the larger, board.

Yot
!

- . If the Citizens' Advisory Board is able to,exert increasing control
. S [ ! . . v

. over the posit{ons taken by community representatives, and if these

T d Lo e - P
) representat1ves 1n turn are the a-mlnant element on the 1arger Mental
. 7\“““~-»~h~ . ‘ -3
Headlth Board then,on a de facto ba51s, pover over the Mental Health T
. . o ' A ~
4 Program comesﬁto.rest ith .the ¢itizens' Advisory ‘Board. 1In effect, . t

. it is the consent™¥ the Citizens'-Adviso oard_that will be re-
T \ - A e .

. -« ‘quired ﬁgr-major new decioions.

mi?,

C © The Communi ty Action Agency takes a much d1fferent approach to o’
' &

the seelting of advice from others. 1It.seeks consent. The CAA has o

N . > o
B . , . . .
. 1

furthe® subdivided its authority so that it agrees not to operate‘a v

. . . . .
. . — . .
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program in any area where a local council does-not approve of that
. . :

‘ program. In effect, the CAA gives a veto over program.to loca1 area

cbuncils. ‘Thus, w1th regard to the issues of adv1ce and consent, it

~ *

i's.only thexCAA'whlcQ)turns to other~group5°and surrenders its .q

¢
-

sovereignty over programs to. councils which presumably better Tepresent

» N - . . 4 \

':intended program recipients than does, the CAA.. N X ‘ .

-
] . -~

“If the foregoing f0ur agenc1es have the authorit) to make decisions,

it is equa11y c1ear that two pther agenc1es, the Tepants ouncil and

- - N .

the Project Aré&a Commitbee,have no such authority. They are advisory

—~
s A

" bodies only; the Tenants' Cotincil to -the Public Housing Authority and
ot *

the Project. Area Committee to the Redevelopment Agency. Wh‘le the

presumed 11mits 1nh!rent in advice- iylng-are c1ear, the consequences

I

af being in an advrsory role afe not a1ways understood or accepted

.

Qn the one hand, the-agency which enters into an advisdry re1ationsh1p -
. is sometimes deliberately fuzzy about how much.of its authority it 1s
. —'w—/-/ .

. T

giving away ., Thus, as previously noted, the director of the Redevelop-

*

ment Agency can sign hrg name to an article which encourages the ProJe*E‘ /

v

Area Committee o believe that ”serious, carefully evaluated" oppos1t1on

'

‘on the part of the Project Area Cqmm1ttee‘§ou1d be enough to block a

-
\\. )

program. And another top off1c1a1 of the Redewelopment Agency notes

‘ i e ~ .

‘- [N

*

that "no contract goes through‘without their / oject Area Committee' s/

a
h .

approval." At the same time, he adds thig is not an“"absolufe veto"

-

/
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“

elusive.

’

;advice and consent the advisory groups often deliberately further the

-body with presumed authority'repeatedgy def%rs to another group in

'authority with (as opposed to seeking advice from) 'a tenants'

4 A
.an eviction, rather thafs thei

- s

in that there is nothing to legally prevent the Redevelopment Agency

from acting without the approval of the Project Area Committee. We :

would suggesf that it is precisely around these kinds of ambiguous

'\.“9
procedures that the difference between advice and consent becomes

.
i

If agencies contribute to the°fuzziness of the boundaries between
L . o~

fuzziness.

-~

visory groups sometimes feel the need to act as’ if

_When dealing with their pore mi1itant constitutents, ad-

hé& have the

.

. -, i ’ .
power of consent. And in many other cases, the difference’between ’ )

-
- . o

advice and consent becomes confused by precedént. An advisory grqup

. ':
begrns to look-as if it is much more than-that when its ad?ic

is

almost followed " Authority s not God- given; it 1§ﬁ6;n made. 1f

. . . - - R
N, . . ’ S .

making decisions, it s embarked on a process of transferring its

- -

authority to that othefﬁﬁ%oup. If the Housing Authority never makes
£ . ° .
an 2viction decision without the concurrence of a'majority of tenants(z\'
. % . A - . . S . .-
on the grievance committee, itnis surely beginning to share its ) -
B . —'/'f-l‘ﬁj;
group.

After a time it is the 'nsent

ﬁa the tenants' group, “to proceed with
N o

ce which is being sought.
_n*."«.

‘" dvice" and "consent," it is %sear

O
- 1

. G1ven the aboveéggsg
A o S

FO

- t B . s
- . ' ’ R . 1 ~ . . .
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. 3 . . o .
Tenants' Council in its quest'for authority. - Apart from' previously’

-

notéd statements of redevelopment officials, members of the Project o

[}
< >

Area Committee indicated that they could not recall when their

recommendations were overridden by .the Redeveloment Agency Surely .

N - ¢

. this,recounting of -past history indicates an expectation of what the
I L

future will be like with regard to making decisions. Another com-

PN o
d ;i- ;;gity representat1ve explained this seeming transfer of authority

by suggesting that the "muscle" of*the black communify has given the

. “ ¢ <

ProJect Area Committee a de factb veto over: redevelopment programs: :

. Nevertheless, when pressed, all community representatives 1nterv1ewed.

o ) agreed that ‘the Redevelopment Agency has the legal authority to over- B
‘Z " r1de the advice of the Project Area Qommittee. "It is prec1sely this . -
s - ~. . . E

.confusion of expectation and legality at makes the advice~giving ’ ’

‘.\- - . e . . h hd
" relationship so volatile. : L
X . . . , \ -

N b ” . I . —_ ’
+ ~ The Public Housing,Tenants' Council did not have the same . v

'expectations‘with regard -to how mugg muscle it had. These differences

- R Y
- N . 4 - N
-

?’a«'

may be captured/in the cbmment of One Tenants' Council leader who-said * -

{ ' T

. ;f'the council would be "disappointed" if they wére not consulted on a : -
t . n ' (N

major decisiqn. Surely "disappointment" over not being consulted ig - . L oew

. very different from-the Project Area Committee s stated feeling that

"everything" which happens in the site office of the Redevelopment v s

N _ .
- Agéggy is the business of the Projdct Area Committee. /

; - ' e -103+ ) . : .




. While the advisory relationship of the. Tenants' Council may be

———~—————~weakﬂasdoomparegfto’the Project ‘Area Committee, there is nevertheless

, ' a history of important achievement which has helped to sustain the

There is a strong feeling amongst Council members that their

recommendations are "listened to."

Council;

They continue to be influential .
. . ' .
in eviction procedures, and they. have a major recent achievement in

o L3

.
In addi-

o ' -

moving their ﬁ%sis of rentals from variable to flat rents.

: tion,‘representatiyes af, the Council'have had the experience of

a B f - =
. . -3

pleading the Councills case before the County Housing Commissioners.
(-

Thus the Counc1l is beginning to function as an advigory group to
o
2 nmjor elements affecting the housing projects; the commissioners
[ 4

who make policy affecting the project, and the management personnel

+

%

resembles the Tehants

. .

. who 1mp1ementathose p011C1es.

L

-

' The Model Cities Agency\is the hybrid

w

3

poe

In many respects it

Council and the Project Area Committee in that

.

s

[

‘I

~

;e

Agency s requests for fu
/ T,
Jlifhe approval of tﬁe City Council

.

it has limited authorityn§o act’ - Legally, atl of\ﬁhe Model Cities

and a large staff which is responsible to it.

s and its. program decisions are subject to

But yet like other '"coalitionms,!

-

the Model Cities Agency hag representation from other public agencies

£

Unlike the Tenants "

! “an

- Council and the Project Area Committee, the Model Cities:Age y deal

with a body (City ‘Council) which is only minimally knowledgeable

- about the

. Vel

programs over which it has.final authority.

~104- .
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hgﬁmocsss by which program decisions are made, and its~consent is

mitted to it for approval by the Model City Agency.

z
‘1n1t1a11y conceived

by which the Redevelopment Agency agreed to defeﬁJpofcertain advice,

'from the Project Area Committee., Not sq,with the Mo

T,

I

reversal from the redevefopment and public housing situagi&gs{where
the administering agencies have the staff resources and a detaiied

knowledge about the programs which community ‘representatives are

4

trying to inf ence. Thus it shoydd come as no surprise that the

City boundei hag§, never initiated a program proposal, and that the
City Council appxpved without alteration, all program proposals sub-

With this kind

of precedent, one might suggest that the City Council has started a.

' process of shift1ng some of its authority to the Model Citx Agenty.

¢ 2 .
While the Model City Agency may benefit by gertain shifts of -
J" 3

authority from the City Council, it also possesses cértain real
oL

i
author1ty which was given to it as part of the decision system as

i

The Model City Agency is formally.a part of the

4 - . .

2 1
necessary QEfore the City Counci1 can request fun3§ for a phogram,

This iiiprecisely where theﬁModel Cities system for decision making

(in th?’city under observation) is generically different from the

Iy -

'advisory relationship which prevails betgeen the Project Area Com-
mittee and % }qgevelopment Agency. - There is no formal procedure

‘r

i

E 1 City Agen7; o
t gn~']f -

City,Council binds itself not to act without the consent of the,

the City Council must seek its advice and by/16221 agreement th

L ¢

Model ®ity Agency. ' . .
-105<
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2 However, the reade must not, be. led to think that thé\,Model“ Cit:y6 .

, Al
gencg‘possesses the Same authority ‘to act as does the Mental Health |

7
PRV

unify Aetion Agency. It doés not:f’The Model City

ency cannotpact without the consent, of the City Council This

i. Lo

rel; tionship has been called the "dual green light system," ‘because

Y .

.,-»
.

"yes" in brder for ‘action to take place.. Each party needs the other

A Lo

This

. party’ s7consent to act with regard to the Model Cities Program,

o
“ . i >

gives the Model City Agency far more’ authority than ‘the- Tenants

the Model Cities Program,
o
f program. -
7 ' 9.
It is conceivable that this "dual green light system" may be

L

with regard to the startin

pa&ticular%y ugseful ’ accommodation,hetween the‘desires of community "
. Ce—z R -

representatives fot/aﬁﬁitio;al influence and ouf national need tg
. . AR . . b

3 o

\keep governmgg:/ano its-resources closef&“connected to the;problgmgffg

—_— -

-

'

\'_,

* b 1
9. Hans Spiegel has”daptured additional subtleties to this system
by calling it a "triple veto." 1In addition to’the possibility of
negative and positive sanctions by the neighborhood board and-the
city government, there is-a final veto #esting in the -hands of the
Federal Government”which must decide whether to ‘provide funds for
the prog;am. . - .
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of the poor and minority communities./ It is a system which}bears’ .
. . - . . . .. Y b
. close watching. °0ne of its most important negatives would appear-—- ' o
that it makes it much easier not to act than to act, and ‘that would . - C

appear to be.a road to disaster in [ r current urban cris1s.

. -
1 .

Another negative, is the all too apparent one of the Model Cities
Agency producing bland innocuous 1239 grams, calculated to win City Counc1l

" »

approval, and to create the 1llusi n of action for the Model City Agency A

.
”n o~

That way appears to lie another road to disaster. At this point it is

(5

e . L4

-fqigtbo’early to tell. One might only suggest, that ‘in 1ts potent1al
’ — ,

theﬂ"dual ‘green light" system of making 1sions in this Model Cities ) ,

“)’ - ’ ¢ -

. “ ~ Program, seems to, overcome the ambiguity adv1ce giv1ng, wgile

° —

g1v1ng to community representatives genuine authority to block action < -
- . ~ o . :q'
~which appears disadvantageous. It also retains enough "muscle" for Loy .o

X -

"~ local government so as to keep’ it an active parther in program develop—'
FoM . ' . a0t - ¢

e ment It wouldggeem 1mportant to develop a careful evaluation of the - ;///’i

N 5 . B v o -

costs and potentials 6f the "dual green light" system of decen;raiizeﬁ BT

e “_ o . ) ’/",.w'- = -, ..

’ deCLsion making. e T, T - R

s . L ~ ° . - LA [}
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"
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2 -MLJE.~r¢echnicalLAssistance for Decision Making

s . o, . ! - s

. J—

- The Model Cities guidebook:notes that the "neighborhood‘citizen—

3 -
¢ )

. ' particapation structure... must have the tecﬂnical capacity for making | v

q .
knowledgeable decisions. ' This will mean that some form of rofessional E St
] ‘4 N A v . R
- tedhnical assistance, in a manner agreed to by neighborhood rESidents

. AP ~107- e CRe Tty




8

. 7 —W111 be provided " Enfother Model Cities matgrials the above ideas-

Y ’

are captured under the heading of "independent technical assistance."

Presumably the technicaI’assistance given "to community representatives

- 4§ T
N .

is to be independent of city government plapning. staff and 'is’ to be

WL

-

'chosenuby the "community",and not by city government. The imp1icit ;g
‘ : . .

model, 15 one of an adversary proceeding.g That is, if the final ;,

decisions for Model Cities Programs are beingmgade by local govern- .

-

tent, then neighborhood Cdvisors must have staff resource independentﬁ,v

- . . 3
'

of cit overnment. . ; :
y 8 j v . , \\“ § ‘

We have previously suggested that the Model Citiedxguidelines

offer the most sophisticated Federal . material with regard to the ‘idea -
3 ( 3" :

-,

é'at communlty representatives need. staff.resources df their own .
2, - 4

~

choosrng’ Other Federal’ agencie; appear to have given little thought

. .

to the provision of special technical assistance to neighborhood groups }?’

_or to thé®potential adversary nature- of the relationship between pub}ig_o, ’

agencies and citjzens-affééted by the actions o ‘ néivs.

~

AY

The furn1sh1ng of technical ass1stance in the _seven agencies
" :
" under observation reflects the primitive stage of policy devélop-.

ment in this area. First let us be c1ear that all seven-agencies,
charged with making final decisions in these programs have their

own technical staff whigh they can hire and fire. Neighbonhdbd
koo
Health Services Jhas a medical director and an administrative director,

4
hoth responsible to the Board,oﬁlHealth Services Agency;-‘The Legal -~

P
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o. . ‘ . \“o\ ! ‘ . . U
Services Agency, the Housing Authority, the Redevelopment Agency,
the Mentgl Health'Agency, and the Community Action Agency'all have -

executrve d1rectors who serve, at the pleagure of their respective
- N

s, boards. In the Model Cities Agency,.things become somewhat more:

*

complex. The City Council has a technical staff headed by a c1ty
a ‘ . T""

e manager. 25‘ Model Neighborhood Board, which shares certa1n con-

KR sent authorities with the City Counoil,_also shares its éxecutive

. ] » .
" director with the city. :This executive director is a city employee,

b4 . - -

.
- * and is responsible to the city manager, who exercises important /

- = weight along with the Model Neigﬁborhood Board in the hiring of the

P d1rector. Thus the director of the Model City Agency serves a dua1
v, R L—
constituency, the City Cbuncil through his responsibility to the o

- .. o
- - - - ¢ < -~

city manager and the‘Model Neighborhood Board dominated by community .
—_— - . — ~ . , . N . . ~

v-representatives. . ‘ . NN . "-i‘:i:;5 R

‘ : : . . . : ; s, ’\\ o g

<. " At -one point in th&history of the Model City Agency,/there -
" . h - . . . ,—/* - ; 3 '

: AWas a-suggestion that planning committees have access to technical

L]
-~

istance whi 1d b i depe de t of the Model Cities director's =
« ass(s anc i&h wou e in p nden d E m_,//’fjjj??
staff. vaiously this. request was*consistent with the pre ousTy RS

. N /‘—
T T quoted Model Cities guideline. However-, thef ghborhood dominafed
3 - vy . ,,/”’

EE board turned this request.for indepéndent staffing of committees T
/

. .. down. "The ModeI Cities director was firmly against the prov1s1on ’ -

- - / /\\‘ A

~ o ,//1§E‘such special staff being qugted’ as. saying that neither he nor ) Cg e

// ‘li” . &_’ * \{.— ¢ -
"4 his staff needed a "watchdog." . Q,”x : ) -4

. . En
' at ,‘ Te can v 5 | e i ) \/ . P 5 . " g
e [ A ‘ . ' : T peeieient[t g
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> Two. factors make this rejection of independent staff under-

» . ¥ N
! standable. First the neighborhood dominated board also has the - ,
[N ; *
. -dominant voice (§*votes to 2 for city gqvernment) in determining .
§r ) -~ .

the hiring of thefdirector.$ Secondly, the director, anH a majority

ta -

© of his staff, like the majqrity of the-Model Neighborhood Board ' .

are lack. Tt is also cldar to the observer, that the director " K

-

. and/ his key staff, view emgelves as workidg for the- neighbor- . o %gh
~ ) 1 \
hoZd despite their nomiﬁgl status as city employees. In effect, . ,
« a/vote by community répresentatives to authorize independent tech-

n1ca1 assistance could Have been interpreted as a vote of "no

v

- S—
confidence" in the&director and his staff. P
’ , '”/,ThESrEEical the most useful examples of independ ,;echﬁicaf—
;'.\ assistance ougbt TN found with bodies such as “the Ten/Jnts gmncil
“;_ S8t » !
- and the Project Ape& Committee, both of which are advisdry to 1arge,
e ‘ 4\1 ~

complex 11 staﬁfeé agencies. The actual experience‘is very dif-

f,. -~

ferent. " The Tenants'}Council has no budgét or staff resources of
ki

~r

< its own. The Housing huthority has indicated that funds for staffing

the Tenants’ Council aﬁe not available although the Authority makes

> meeting space availabie. " On some occasions the Autﬁority s staff

: has Re€lped the Ienanggf CouncilFin its dealings with.other agencies. .

. - /V -
. ‘The county's anti-pé?erty program represented an excellent potential
. 3 R
source of funds fag’staffing the cou L/’Eﬁtlaccordingﬁtofreports
3 1 g
the county Communﬁtyﬁﬁction Agency showed {ittle interest and a formal
- :":f? - ’ oo
. ",:(i': . - .
. gL ' -110- y
v‘! ': * N -
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s Te wrren &

e experjence of the”Project Area Committee as compared to
the Tenants' Councii‘is markedly different in seeuring” funds. But s
’ .

6
» - . 4 .
ironically, the Committee's net position with regardﬁto staffing

.

-~
°

may be the 'same as the Council's,,/The Project Area.Committee,recently
: y . et Area. &

signed aicontract with the Redevelopment Agency which makes $40,000 .

Y

avai1ab1e to the Commi‘tee. However, none of this money is to be

./ ¢ 4 »

in that staff hired by the Committee -

L]

used for technica1 assistance
is’ 1ntended to be of aesistance administratively %ut not technically.
Thevresult may be that the Committee will be a more efficient*“
organization in managin _its‘affairs, b:t‘it has not setured the

“staff reéources whicH would make it technically mgge-knowledgeable J

ey

in giving "advice to the Redevelopment4hgency.

"o ’v»'

The Legal

g

Howevers

group of ex-users

.

for the attempt to

f

al services.

"At this point, staff resources
N -

Tm this.group are being provided by the hegal

Services Agency. s ’ . . o .

o
.
s

e have noted some initfal attempts to form an advisory .

N . . " » ) . ’ .
request for staffing funds was never.made. From time to time the - v !
% ugenants Council has.been helped by brofessibnal personnel from ,
o .
’bother areas of the county’who attend Council meetingé. At the time .
L of this writing the Council seems to be interested in seeking a B :' o =
foundation grant which wou : seéure staff aésiséance.gi
2 -~

s

Horr]
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) of some turmoil with regard to technical assistance.

E 3 Lo - .
3 q
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The Community Action Agency being observed presents a situation

. ‘ P

" well as in this local Community Actidn Agency, t"ere is & sFecific

t B
effort to further decentralize the Community Actidh Program to -

-
- ]

Nationally, ‘as

‘s

J
communi: v orhood co ndils. wc tave alre d
y;_ S b.ﬁfzf,mawg;h ‘ a\y Jﬂ?

noted that loca1 area co

v

vaen this

,»\ * N

their areas. ofyaffairs one might expect an in-: }

-

crease in°effofts to proyAde sta

-

such staff assistance had*- béen proV1oec and is now

.,

Formerry, each

assistance 'a’iocai ares

i

In fact, heing

wﬁthdrawn (or toﬁgux it more kingly,lrestruc:-:e ).

locai ‘area council selecte& its ‘own "grass roozs' wquer whe was paid

- i o

d .
for with Community Action funds made'available through‘an agency
u 2 (« .

charged with\community organization]for the cocn-y. ”hese)jgrass

, .
roots™ worﬁers became étaff for the\local councils and undoubtedly -

4 -~

on occas ont provéd annoying to the Community Action AgenCy}‘by help-

<

_ing,Ioca‘ councils*take positions counter to, the Community Actionl

o

¢
S

o>

Agencx staff.
“uﬂ“‘a 4 i
being centralized so*that they wi11 o longer be respopsible to

individual loca1_counci1s. In return, the local councils have been

»
-

) J ‘/' ﬁ - . -
promised staff assistance on an "as needed" basis. Theoretically,

-

this centralizing of staff should make the staff assistance avail+’

vt - h . .
able to- the councils less independent and .more resgponsive to the

. . @ 3 . A\
‘ . N . R
- A .

P .e
- -
\ 12-
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At the time of this- writing, "g*ass roots" workers axje

©
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\‘ .
intErests of the central Community Action(Agency. One might cynically
.\\ L w“é} °

) T commé%t that 1ndependent technical assistance (that is assistance

‘ which is independent of "an establishment " no mattex how benign it

3% 1 4 y ~

“.; : may ‘be) is a far more- attractive idea in the abstract than in. reélity.

e s <, ~e
N v ¥ ta 2 4

In‘this s1tuation, the Community Aotion Agency appears to -haveé con-

— y ¢ .

".trihuted to eroding the independence of the'tech;ical assistance

available to lotal area councils. s T e e
> ) i
! a ~ - : -

o ’The matter- of technical assistance, reflects\an interesting tuin ’

about in ‘the Neighborhood Health*Services situation., The mOSt!!lgnlfi'
"8

cant groups in_the environment of the Health Services Board are all

. . - -

4y
. composed’of professipnal personnel. ‘A reasonable assumption is that
o IRt
co ’. the Health 'Services Board needs technical assistance in dealing with -.

. $ .

; . these groups (hospitals, county health department, private practitioners).

Ce It would appeaf somewhat ludicrous for the Health Services Board to con-

.

cern itself with sfrengthening-staff assistance to professional groups.

L
.

" In fact, severa1 of the health technicians, ‘hired by the Health Serv1ces =

", Board, areuexpeeted to serve as?ﬁﬁvocates of the,Board's position in the
- . - , " - -

i s ' - 0 L4

. ’W . ¢ [ ?
- " professional community, as well as consultants to the Board in how to

N

deal‘%ith these outside-professional dgencies. | o

. - -, ,\' '@3‘ .~ b SRR

e

+

v At the present, time, in the Méntal ‘Health Agency, there is no, -’
’ ’ 4-4\

. discussiop of” special %gm%f gssistance for the Community Advisory .

L

e@g%ﬁﬁ’» ééé& . The director’of thg;Mental Heglth Agency is staff advisor
i

.
L5

¥$oﬂthe Agency s Boa d and also to tﬁ% Cdmhunity Advisory Board We '~
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would guess, that if community dominance of the Mental Health Board

. - -
. . - -

* .were not to remain an accomplished fact, it would lead to the yon-
acceptance of the agency director as an appropriate staff assistant

to the Comunity Advisory Board. fhe Community -Advisory Board might

© N

seek its own staff ‘assistance in that it might come to wiéw itsdlf

-~ ' . .
e

as heing in an adversary relationship to the Mental Health Board. .

* .
« e

The observation that loss of community dominance over a decision-

‘thaking body, might result in a withdrawal of community confidence

from theéstaff hired by that body, seems partiqularly important.
, J -
- are suggesting that on policy bodies where neighborhood representa-

tives are not ap effective majority, these representatives will seek

We

.

additional connection to a'body (such as a neighborhood council) .

- which is dominated by neighborhood representatives and~which has -

. AN
independent staff resources, We admit that the evidence for this .

o ’

In four of the agencies, community

v

assertion in this study; is, slim,
; C o
representatives do have a working majority of the'Agency Boardf*ind
‘thereforeésee themselves as h%ging”control over staff resources.
‘ the Legal Services Agency: there appears to be no workihg community of

Al

Lnterest among representatives of the poor, and no apparent interest

'

-

In

Ain, mr-capacity'by these representatives:to,organize ascaucus external

In the case of the Tenants' Council there is a clear

.

' articulatfﬂ/'of their desire for staff independent of ‘the Housing

v

to the_ Agéncy.

<Authority. « In the Project Area Committee, resources for independent

» _ . -~
~

%y

fo=
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g ’ (
daff wef!@won, but the staff was appayently hired for its adminis-_

trative rather than its, techni 1 skill However, the ‘recent

absorption of the Project A ea Committee ' into the structure_of_that

neighborhood's Model Cities Agency,jnow gives the Committee access N
to an.arra§qof technical skills which are independent of the Redev-
. vy : .

n]

opment Agency.

RELATIONSHIPS WITH OTHER AGENCIES \

]

Vvices Program excepted) there exists a body dominated by a combination

effectively neutralized

"which details the panic originally felt in many .communities at the- " '

B3

A. Influence on the Established Agency Commun;tz . ’ 1

JIn six of the seven programs yé.are looking at (the,Legal‘Ser—

—— e

0

of black/brown/poor representatives. On page after page of this study
3 -
we have attempted to detail the influence these community representa~

° o -

tives have had within their program's decision-making system, In ( _ . o
this section'we turn our attention, to relationships between”these- f -
o g Y

L]

neighborhood dominated: groups and other agencies in their enViron-

In a sense we are looking for changes in community equilibria,

r »
4

ment.’
N.

‘as existing agencies learn to cope with (and to mgnipulate)- a new

a toe

collective force strongly reflecting a new set of interests.. o ) o

* -,

5/ On the national scene, one might suggest . that the Community T
N 5 - » )

Actiog Program has been“"coped with" to the point where it,may be

- 14

And :yet there is an emexging literaturev' 3

-ty

N - :
- - : . . -
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advent. of the Community Action'Program.‘JIn the community‘pnder
observation the County Board of Supervisors voted (unanimously) )

oat

not to exercise the options of the ‘Green Amendment. This %mend-

ment , as part of the 1967 Economic Opportunity Act, allowed local -
government ‘to assert sponsorship (and authority) over the Community

--

Action Agency. ,One interviewee suggested that by rejecting sponsor-

Y
ship of the CAA, the COunty meant,to disconnect itself from the -

]
e

"yrangling"- in the program and from its ninimal program achievements.

. b

This -interviewee also noted that the. agency representatives who are

. holding the 10 public agency seats on the CAA Board, were becoming
? B L
"younger and more liberal " This might be interpreted as a down-

o

grading.of the CAA.by the public agencies. it would be somewhat

svx

akin to a national/policy which saw us sending junior level black

i T

foreign service ‘officers to staff American embassies in the new- ‘black -

-

>~ nations of Africa. We have noted elsewhere that some,of these new
public agency representatives will frequently vote with representa-
tives -of the poor. One. of these agency. representatives,“made the

K - e )

’ point repeated very often in other communities, that nOn-agenéy

-
o

Ve

’ people with’ little stake’ in Ehe current way ‘of doing. things, make

N

" the~most potent‘force for community change._ This of course, is.the

pptential of the Community Action Program, and other programs with
. extensive citizen involvement. It is- important to note tha;;the
point is still given credence by‘iome of those who are involved with

the- Community Action Program.

v
™

Lo
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.Some have remirked that the Model Cities Program was an attempt
to rectify the "abuses" of citizen participation in the Community

>

Action Program. In this study s Model City community, there appears-*

‘;o have been City Council acquiescence in establishing ”“ﬂodel “City

>

Agency dominated by neighborhood representatives and holding Signifi-

cant authority. There are occasional reports,that some City Counci1-

o

men would like to qhange the situation, but apparent1y the "costs"

for attempting to do so are considered too great. In addition, séme |

ot

Councilmen and dther oommunity leaders (both black and. whlte) appear-, !
. impressed with the pthv Board emerging as
the spokesman for phe black €ommunity, N
v In addition to its expected relationship to the City Council,

. 'the Model City J\gency has had &

ﬁagéngies in the deveIopment and operation of- program. There is ample

evidence’ that Model City 'gtaff and lay people, feel” free to publicly

-
~

reprove established agenc}ks ‘for their "rnsensitivities" to the

.

needs‘of'black people. But this pressure by the Model Cities Agency
.(\s s
on established public agencies is not always perceived by agency

ey
~

staff as dysfunctional Operating peopleein an agency (and particu-

+~

,s..‘& .
o 1ar1y those agencies whose centra1 administrations lie  outside the

- "- -,
- <.
< -~

community) can find. Model Qities pressure very benefioial »as these

operating staffs seek to bargain within their own bureaucracies for .

FS N . - «" B . . “-

~117-

J .
extensive contacts with other community

A
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Jincreaseo allocations. 1t is precisely thigs- kind of situation which

, makes an attack by the Model Cities Agency a welcome event)in the life

of GOme agency .staff. It"iS'also likely,that'as Model City leaders >

better understand the compIexity of relationships within large public

bureaucracies, they Wlll be éven more effective in forming covert or v

"
. ! e

overt alliances with certain public agency figures,

.

- - P

The Urban 'Renewal Project Area Committee reflecteé the,Model‘Cities

experience in the way the Committee's "militancy" was uged.by the site
office officials of the R§§evelopment Agency to‘press' eir central office

- K7 |
for greater autonomy andiadditional resources. . Prespmably these additional
resources were to enaéle the site ogfice to deal more‘effectizgly with’its'h
militant neighborhooﬁ} In addition, the,central Redevelopment Agency 6ffice '

-

» nJ’

) had 1earned that a’"mibitant“ Project Area Committee was useful to the

8 :
B .

Redevelopment Agency as it sought tQ secure particular kinds of action

from other public agencies. In efﬁgdt‘sthevRedevelopment Agency can press

particular kinds‘of\dtﬁgnds with other public agencies by ‘pleading that a
<.

~ . 4‘

\ Project, Area CommittEe (read volatile blacks) arec'!on their backs" for ¢

s

.action. ~ o .~ ' ,

-
-
oo

. .
~ M n

v

initially "hostile"-to the féfmation of th® Tenants' Council. While
. ’ ~ : o

v

In a much Lower keyed vein,“there are certain’ similaritigs to the .

=2 S

above situations in the relationship between the Housing Authority and ',

the Tenants Council. It was ‘reported that the Housing Authprity,was -

- >,
N g

\ ‘s PR - T 4
N - 0 .

we did not. detect unrestrained.enthusiasm for the Council on the part .

L] . _ }
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‘of the HOusing Authority personnel, 1t was equally clear thaé\they: .
were learning to live .with thé“Council and even/to like it. The - &
Council apparently contributed o -a better run proiect and the

<

success of the Council clearly ‘sarned "credit" for the Houaing Author-

G ity with the regional office of the Department of Housing and Urban ¥

Lt Development. In.fact the~Housing Authority_now appears to be

encouraging the Council to become. involved in pressuring ‘other public

- - -

agencies for action. 1In this way, the Council may serve to "loosen

.
»

. up" some of the public agencies that the Housing Authority has been . - -

dealing Wlth. Here again, the opportunities fo; alliance are enormous.

o Community representatives will learnthat’ the Housing Authority has a

. variety of goals, many of which would be’ agreed to by progect residents,

3, -

‘the Authority is pressing with other public agencies, (i.e.,- -

47 -

schools, highway quartment, city manager's office, etc.) Theré is

.~
o - »

«

some>evidence, in many of‘?he,pr grams we obaeﬁ%ed that community
representatives are learning to make thege ditferential assessments, and

& (
‘ :learning how/to use short-term allianceSIto achieve 1imited ObjECtiVé?¢,—
v Lo b PR . .
o *~f~*i* While'the~ enanta“géouncil ‘has sought to influence agenlies in .

- . e L |

SR ,ﬂm"addlxiqntto th Houﬂing Authority, it is cledt thgt the commissioners
: r
of ‘the Housing Authority remain a keyytarget for C6uncil influence.

It is ‘both reasonable and predictable that tenants of the Authority ‘

‘I.

w1ll soon serve among t commissioners. Thc seatin of tenants as s .
g

Liad

, commissioners is:publiclg suppd&&ed by DHUD, althqggh with‘few apparent
B 4 . . “ N s

.t . ' >§rﬂ5§“ g ‘ -
s results at the locgl level, . . ..
. T . o ' ’-: ! i LI { )
ae AR =119~ -
het < . N ’ LI P toe .
: . [} - - - f, -

£y




v ’ . .,

. »
o . | T
\\/ In this section on influencing the established agency commutity, . °

" mutual goals of securing better medical services.

4 ' . 3
it seems safe to conjecture that the Health Services ‘Center will be .

i
- ; ¢ -
e - e . < ‘

nationally visible and pqssihly influential asgwell. Unless the Health -

Services Center meets with catastrophc; it is likely.that a health *

- -

agency totally respOnsive to black neighborhood leadership, wi11 be

influential no matter what it does. It has a}ready ‘been suctessful in < .4 ‘
secoring commitnents to work out'og the-Heaith Center "from a 1ar§e- ) ’ | 1
number of medical personnel who formerly offered no services in thi¥ |

almost all-black neighborhood. The existence of the center has, foRy; ... ‘
-the while, stilled the argument in this community over whethervblacks . S
- A TS . . |
¢ Y \," ]
are best served by b . giné medicine. to their neighborhoods or by )

- L3 EDN -

b”rihgiég the blg

ﬂealth Servi S Project as-a move toward the "ghettoization" of .

medfcine. Whatever,the philosophical differences (and this observer

-

believes they are 1arge and impurtant), £hve County Health Department

is now. cooperating w1*h the Health Services Center and fur*hering their

. # 5%
Ao
N -t

EN
.. o W . . .
° -

“ In the health services experience, the community of agenties is
v}_v

. being dimpacted by thé gro;th of the center, and by the need of the

existing hea1th agencies to come to terys with the center. ‘These T X

Health Kegencies of oourse;have the option of attemptigg to»stranéle
- [ . ~42. 4 .
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the center, but this would indéed be'§ risky strategy in this particu-

- lar community.. In the mental health experience, the Mental Health

k7 +

‘ agencies in the "catchment" area are on the inside n6t the ‘outside

k

looking in, as in the Health Services Project There is some quesgion
as .to whether the parti¢ipating agencies knew they were entering a

Ny situation where the control of policy for thel&ental Health é%nsortium
would drift to community representatives.' It is equally certain that

" these agenciés have not yef begun to feel -the impact of their involve-. ) ol

ment'in a consortium whose policies~may be controlled by neighborhood o
representatives. One Federal observer astutely commented that even’
’ \35‘

the initial decision not to\huild a major new agency,-but rather to work

°

through ehe exiéting;community‘bf Mental Health agencies might have been? =

- Ve

a very different one had it been subjec% to community representative -

-
= k4 . -
- -

influence.

N [y

It is likely that the -model of agency participation in the/ﬁ”nta
ely g

——

Health Projectkholds important information with regard to the way in
I Py

) which community representatives influence change. _Of the seven projects
being*described it is 0n1y in the Mental Health Agency that the agencies

which are expected to deliver the progtamoresourCes haVe joined together

[ < -

to form a new .policy board with a like number of community representa- -
3 -~ 10 - =

tives. The tanfalizing question for those interested in change is

'whether this new cOmmunity{dominated board will o z be able to
cr T e

o~ Es - . S
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influence the use of new resources which come into the Mental Healgg%
. l /

consortium, or whether this board will ‘be able\to influence agll of

the activities by these aéencies which infpact the resYdents of ‘the

-~

"catchment area." $The evidence has not yet begun to come'i%. How-'

- 3 5 N
ever, one interviewee wise in the matter-of community inyolv‘ment,
. v Yo

- o —— -
e g

e

.

.suggested that it was crucial not to raiée'expectations for change

P

»

PR
-
a

which the institutions in the consortiuflhavj/no intentton of deliver:
- - ‘ R

-~ a i

b3
.
f

»

A

(ing'on, N

K

©
-

A » . - . ' . :
In this section on "influencing the'established agency community"

we have begun to come closer to the question of "what difference does
y 3 —

One apparent differences 1s that it mekes

~ &

b 5
citizen involvementwmake?"

- . -.L S -
. community decisiofl making a far more interesting and com&TZx affair.
5 . ~ . A -

The parties-which were formerly the suhject of neéotiation (dhe black/
brown/poor) are now a party‘to the:negotiatiqns, .ln a number of .
< instances, they are‘not just a party,ithey are the'dbminant party with‘
regard to the allocation of particula; resources.

>

Health Services Center survives, it is unlikely that any major decisions

k3 A

'For example, i%'fhe-

k/" g

which are locally made affecting the’ delivery of health services td the
2

black” residents of this area will be made without thé’ﬁarticipatfon of

1

e

3

—

the Health Services Board.

I

s ‘(

S

+

One “other .apparént difference of grept

5

port is that ne;§kinds

\

-

of communal -alliances are being ‘built, Many eommunity representatives

4

will no longer be able to divide the community into "us" and "them
- v* L«

e —
7 .. 5&»
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’ Their own experience has taught them différently Members of the /

¢
'

- T -

‘. Tenants' Council will stand in alliance with the Housing Authority

N, on certain iasues. Members of the Project Area (;pmmittee will ally -—

SRR =

. . themselves with the ‘Redevelopnent Agency against: other community

agencies on a variety of. issues. . Reprjsentatives of the poor in 5

-
.

/h.o—Comuni'ty Action Agency will remember that tfey were supported in
a variety of instancés by certain established agencies. The cynic~ ‘)
(or the realist) may .-reply that all of the above is window dsessing,

s on ‘the ‘crucial issues it will remain "them against us." We don't - ---
- —_ // h,ave‘the’ answer to this speculation. We do know, based upon the -

ﬁexperience of these seven projects, - that neighborhood participation

” FEL
13

” ~ ’ in community decisions'and neighborhood cont?td over some aspect of o

4,‘ : 'th_at decision malc'ing does appear to t"emper the differences which on

A _ occagion appear to be tearing our society apart.

¢ N . R - -

gy

T . B. Relationships Between Agencies Having Citizen Involvet'n’ent .

]

< 3 In the. first part of this study, which looked at citf¥en =

A articipation from the Federal man er's perspect”ive. we have detailed

- et - !
.

- - some of the conflict evident betwee Model Cities and Community

, P b2 N

Acti:on Agencies.’ These\ conflicts were less apparent in this -second

. - J -2 »
-

. part of the study. -There was no Model Cities lfrog‘ram serving the

LRy . ° - R
e LT &ofmnunity Action Area, anal our Model Cities Agency was partially .

PR y ,ingulated from the ConmunityfAc'tion Agency which was headqua'rtered'
—a ] ) ’ : :
e , ~the County seat, some 30 miles distant:
\\ - L) . . 2
NN e e B ’ - . N . T Eog Y - - o )
N ‘ 123- ; C X
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. : , / - . i -

133 S : ¢
: . T ’ . ”’r PR 7’




In addigign,toftne—potenttats"for'conflict with each other,‘
it
Model Cities and Comqgnify.Action Agencies, as comprehensive planning
mechanisms were also potentially in conflict with a11 “other agencies

hd -

having citizen involvement located in their area of operation; For

- - ° - . ’ - .
example, the Community Actioh Agencjes in the Health Services and

antal Health Project communities, could omtn*re::onably say that

their citizen representatides are the bona fide spokesman for their

some,.of these conflicts,.as well as otﬁe?
e . . \
ship-between agencies having citizen involvement,” and, then discuss

thep further, we e

- 7

One model of relationship, which was not found elsewhere, pre-

vailed between the Legal Services Agency and the Communfty Action
Agency in its county. The CAA furnished to the Legal Services

Agencyf§%ames of organizations including poor people. The Legal

Services Agency, then solicited these organizations to nominate

Y

representatives to serve on the Legal{Services BOard w8

s
s - 13

Community Action Agencies did not always find tpeir re1ation-
‘ﬁ% o "

ship so simple and benign. Members of. the Tenants' Council expressed
;hger that the County Community ,Action AgenCy had not seen fit.to

- » provide staff asgistance for the Council. The Health Services

' =124~
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a health'survey. It also made use oﬁ some borrowed staff from the
CAA, but it strongly resisted other CAA overtures, for féar that

f the CAA wanted to "take over" the. Health Services Board: The Pro-
ject Area Committee’ could trace its lineage Pack to the Community

. " '\5

Actton Agency in its area. The Committee was originally established

“

by the CAA. to sefve as a "watchdog" over redevelopment efforts. With
. o Wy

the decline in fortunes of the local community agtidn operation, the -

. -

Project Area Committee could safely iggpre its parent. And now the

move away from the CAA has become complete with the integration of
W, o 2 . . .

1’
the .Project Area Committee into the neighborhqod'g new Model City's

structure. . , - : L "

- E -
‘

v

! Perﬁaps the blow which would have hurt” the Community A& ion Agency

[y

- . . 3
advocates most Wwould have been‘tolhéar[the CommunityaAction Ageincy

described by members of the Mental Health Citizens’ Advisary ,Board,

as "members of the establishment." Other\e;idenzzéggcine low estate’
b

to which one Community Action Agency has fallen is the fact: that the:

CAA represented only 1 'of 26 different opganizations represented on *

the Mental Health Community Advisory ) R Lt

» -

We have previoysly sugge;?ed that rel tignznips between theé- -

Model Cities Agency, and the Ommunity Action(A incy iﬁ“itS‘FEﬁnty

4

<

" ‘were diminished because the two’agéncies we}e.headqu {te;ed in

N different=citiéa; " But this did not prevent certain earl struggles

-125- .
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between the two agéncies. Soon after its establishment, the Model

' N y "&r '
Cities Agency wrested the spéhsonéhip of thesConcentrated Employment

Program (CEP) frgm the CAA. 'lgi?, despite_the fact that according - 7
» ’ & . v t s
‘to. DOL regulations, the CAA was the "presumptive sponsor" of CEP. -

Conyersely, the commhnity o:ganizing efforts’ of the CAA in the model P

. S ey . -
-

neighborhood did not appear to have been aggressively ‘concerned with,

stimulating neighborhood involvement in the Model Cities effort,

We previously suggested, that.in the Model Cities community,

. o/ ya

there was movement toward developing the Model Cities Board as the

~

'spokesman for the black community If this Model Cities Board had »'——\\-a

to contend with a variety of programs:in-the model neighborhood (e -

Health Services, Mental Health Redevelopment) over which it had no

- .

influence, its Position as black community spoke sman would become

" somewhat of a joke. It is thus not surprising that the- Model Cities s

Board fought for sponsorship of the Concentrated Employment Program
i rL . : ..

’}'hd that yictory in turn validated,its'claim to black community,;' v

2 .

leadership . ) . - o . .%%ﬁ . .

‘-g” We earlier suggested that«the CommunityiAction and Model Cities

Agencies because of, their charge to be cOmprehensive planning agencies,

o

~would be forced into seeking relationshiQs with and ;nfluéﬁge over,

other programs affecting their respective domains. ‘(In theecase of ' Lo
; . E s . e Ty
,the CAA its domain is poor people w1thin an area, in the case’pf the -, &

r‘;

\
Model Cities Agency, the domain is%all people resident within a more s

« ‘-.
> . - I : ‘s ;

“ . b . -

— . > ‘
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: ! limited geograp;ic area.) We would argue that the failure of the - =
X alac ¢ ¥ '& e

c . ' ’ Community Action Agencies to susthin's{g’iflueoce in .the Health Services

/—4 ﬁ o

<o §ogw, the Mental Health Program, théicModel crfy Area, and the
Jr% Redevelopment Area all imperil tﬁ'e CAA 3 aspirat:’:ons to commumty -
. RS G——:’«e " i
333; o i leadersh An prtfgrams a”ffecting poor ;peoplé‘f‘ - i
- «%_:‘ e Thd CAA and M&d{é‘l Cltfes Agenc’ies, by virtue of their charge to .
"fd:z' T "act comprehensively" are impelled to go oug and‘seek’ relationship S r ’
-t ’?zd with and i,nfluence .over,: programs within their domain. No suctﬂ F
s’e.»%i W*?ha:rge“éonfronts. the moreﬁm#ted eff;orts of the Health Serv1ce/s .
. Age'ncy oﬁ{the Mental Health Agercy.. Rather these "single" purpose"
Wi‘:x:iiaﬂ“ magencies may see advantage in not linking themselves to the Community 7f. . o
. ) N Action br%ﬁode]: Cities Agency. One apparent advantage is greater ; { 1/ j' ‘
= e . autonom‘y"‘“’. Another ;Ls -'f:ﬁe opportunity to dev;se o;; s own system for / )
m,% i .' securing community representa‘tives, asqopposed to working through the . /
,wy;:&x, :,{__:W‘ P sﬁ“’fttg_:e..?f the Model Cities*c?; Community Action Agencies. In t‘o:*n- . ‘ ‘? .
- ing to a community forum device in order to secure representamt‘i-ves, ' . N
R ) ' . /
; EW R ' tﬁmfdental Health Agency is saying that lthe Community Aotion Agency 3‘ . ' L
:‘ »irr itg area..has not adequately orga.nized the community v Unfortuxktely
.;w S f-;r“‘ the Community Actiogx Agency ip this. area,_ its failmpes-to organize
¢ . L e 5 _
i ~~‘;§ the&neighborhood are‘ all toowelefin the existing ‘plethora of organi- ,
°- Ll % zations which claim to‘rep.reSent the black:- community \1n .the "catch- R

‘_. —‘v,t E

©
P R wment area. i
R ;5;- - ‘
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3 o, These matters of relationships.between agenpies having community

involvement, and the capacity of Cemmunity Action_and Model Cities-

Agencies to extend their influence, are not trivia1. They are

7

o crucial to the development of an organized minofity commuﬁity. Where
; ) f
L the model neighborhood is almost all blgck (or a11 brown)“the ‘Model

Cities Agency has the potential for becoming the embodimgnt of, the,
- organized minority community. Clearly, there is some movement in

this direction in the Model Cities Agency we are describing.

v ) Where the Community Action Agency's concern for poor people
) - _
masks its-preoccupation with a minority group of a particular color,

ity Action Agency also has the potential for organizing

the mi rity community into a functioning hodyg In this particular

study, the Community Action Agency under observation does not serve

& areas of high mingrity group concentration, and thereforesits role
- N .\ A

in organizing the minority community is less pértinent. In the next

‘. section of the.paper we will examine the evidence in these seven
. - .

projects with regard to minority community development.

Y
. - -

e

VII, ASPECTS OF MINORITY COMMUNITY DEVELOPMENT

4 ~,

. ; Three of the seven prgjects we are Iooking at serve communities

A LEN RN
, -

which are largely or almdst totally black. These are the communities.

e, Y

servgg_by_the Urban Renewal Eroject Area Committee, the Model Cities
Agency, and neighborhood Health Services. "The Mental Health "Agency
f%“‘ . > ..
¢ = « N \
' Jee ~=128-
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' serves.a ''catchment area™ of 160,000 which is thought to be roughly’ - '

B et N , o

, one-third black. However, the dominance of black leadership in‘thé” ’ .
RY S

3 z” ) . ,

Mental Health Project is so apparent (and not unexpected), that it o F .

- .

presents excellent material for this section on minerity community

. \ . . . . Vasen) ' .
! development. 3 <5 ) ' ‘

]

The Legal Services and--Community Action Agencies both operate.

in counties where the minority populatiéns are relatively small. 1In

- . N
the Legal Services county the combined black and Mexican-American popu- .

lation runs to 1-1/4 percent, or approximately 2,500 people. In the
R ’ : ! a .
Community Action county, the combined Mexican-American, American-

‘Indian, and black population approﬁimates Sgpercent, 4 percent of this

~ being Mexican-American, and the Indians and b1acks.sb1itting the balance.
In absélute numbers, the Mexican-American population numbers some 9 000

Ld

with a 1itt1e qver 1,000 each for blacks and American-Indians. As a
N

o .

fesult of these relatively minor figures, we will be less able to comment up- .

>

s

on minority community“devélopment in these t%qurog:ems; Nevertheless,

»

., certain observations should be reporfed. The Community‘Action Agency !

3 W

-

- o 3 ” -
has become the grounds for a relatively successful’coalition of its black,

N bfown.end poor members, The preponderance of minority members in this 4‘
= .
county who are poor is recognized in that almost‘one-half of the agency s ~
. 30 board menbers are b1ack or brown. In addition, the Director of the -
. Agency {s black and asan interesting footnote, the telephone ca11er :

to the Agency is greeted with "Buenos Dias - good,morning." -

- L

o T o.129- L -
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et - Throughout this study we have treated the public housing project -

B _ as a relatively self-contained community’ _While much of the surround- L -

—

- ST ingﬁarea:is vhite, the black population in this publIc‘housing popu-
N T e ‘ - N R - ' . ) o

Tation of some 1,200 runs a little over 20 percent,; We have been .

7 M
R
i

r ‘T ,greatly impressed with the>capacity of black and white residents to ' '
“ work together in the Tenants' Council. Houever, ve have noted that -
s . L ~

black participation in the Council is much higher than would be expected

- based upon the percentage,of blacks in the’public housing population.

-

In this respect the experience is somewhat like the Mental Health

. YA .

£ ""catchmenf‘area"auhere blacks participate far beyond their percenlage" A ‘R

5

of. the area's population. However, we will not offer further materials

-

3

Rl - L 2]

about the housing project in this sectiqn»because there did not appear. . .
! to be a black organizational structure, backtng-gpjgngtzefving~as aM . ~vﬁ<*j“_n
- constituency forehlack participants.in the Tenants' Council. This
organizedoblack constituency does exist in the "catchment area.

. 3

and it is this eéxistence which makes the. Me‘;al~§351th program ‘a

o
. O
e » e I

o useful point of departure infdiscussing minority, community develop-

"

-

Y ~ - el .
. ~

ment. P ‘ L ¢ . o

* .. L * l*%; . . ' Ce ' .. B .
] We asked an importantﬁblack commupity leader (one who was head” o
T A N i

of a majgr action organization in the "catchment area") to sccount .
Z for the ?xtensive participation by black leadership in. the Ehntal ) ;t
- Healthiproject. He responded that- Mental Health services were an

Yoo . .
-area of great concern to black: people; that mental illness was a

P
e
Nelf

%
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/
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. 1 - - |
problem\very close to home in many black fa*ilies. This‘response is

"a sensitive one and of course true. Bt there may be other explana- .

tions for the extent of black participation which better clarify the

development of the black community. \

x -

Observers of the community fotums which selected representatives

-

to the Mental Health CitlZEHS Advi sory Boaid commented that the

».;a

-
participation was largely black and very sophisticated Those who

~ -

}1organized the forum virtually assured its. "blackness" and its sophis-

- i

\tication, by soliciting attendance from a largely black set of organi-

zations in the "catchment area." An.organizational overlay of this

area would“yield a great number of'black'organizations, with a strong
\cadre of - leadership,who know how to play "the communlty‘decision-‘
) s ; AR s e
making game." \As one observer commented this leadership represented
/
an "achieved" rather than an "ascribed" elite in the "catchment area."

. This leadqgghip protests strongly that“it is overburdened with meet-~

bt ‘-

"~ Feesimgs and activities, Yet this same "busy" leadership attended the

Mental Health;COmmunity forum and vied for election to the Citizens'

~

Advisory.Board and then to the Mental HealthtPolicy Board. s
In this area of over 50,000 black residents, there is a core

of leadersh?p;which has entered into public decisiOn'making-(and

c0nflict) in’ many different situations and with many different public

figures. It is this leadership which knows how subject to infﬁn/ic}h

Cmems
' certain decision systems are, and it knows how sensitive to pressure

-~

.
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are programs .which use public- funds. To this leqdership, the Mental.

~

. i . ot

-

. T N
*Health Program with potentially large resources, and a relat{;ely

s & .

open decision system, represents a worthwhiieﬂarea for- their invest-

LN

4 v v

i = Fe o ~
ment of energy.  These community:leaders have learned the crucial

he -
o ‘ 3

lesson, that in much decision making '"power is as pover does.." To

- - -y . - .

" play“the gamé;- to invest one's self, to care, is to insure influence ..
over a set of deqisioﬁs:

. o, PR

In the Mental Health ffogram, the Mental Hediéh,Aéency'Qid not
go to one, o; év;n a.small number of organizétfoné, and” say "'you

represent the cowmuaic -rgiye us your,representatives:" _Such a move
yould have been too risky, p cause .there was no one black onganiz;4
tion that-"represgnted" éhe black thmunity in this Aréa.'_gut tﬁé;e

seems to” be a group of.black leaders, who by their energy and

\ W

l visibility, are coming to represent the 6rganized black cémmuntty.

|\ - ’J/ ' ’
Some of these leaders appear to be present on the ;Mental Health Boafd,

= -~

A

_and their dominahce may help the Mental Health Services Agency to
- P .

Y

-

RSN . ‘ ' 3
become an instrument of a developing-black community.

10, We continue to us; the notion of 'organized black community" as
a way of distinguishing between the individuals who are dctive in
community ‘decision gfganizations ant those who more passively reside
_ in this community of 50,000 Negroes inside a "gatchment’ area of.
- some f@0,000. ' In Revéille for Radicals; Saul; Alinsky used the figure
of 2 gercent as representing the percentage of a community which was
organized and involved in his Chicago efforts, We would be véry
surprised if the 2 percent figure was rapproached in the "catchment"
area's black community of, 50,000, Whatever the actual figure, it
is our ‘impression that this "organized black community't in the: "catch-
ment' area is comparatively large, aggressiﬁé, and-often very skill-
ful, .In short, it would be almost .impossible for major new resources
affecting blagk.people to enter this community without the activity
and saenctions of important elemenfd in the "organized black community."

&
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" In }ookinglat the Mental Health Board, the~question arises as _
- to why thellofal Community Action dgencpfs neighborhood organiiationj
. faiied to become thc area's representative organization, and there-
fore the sspp]‘.ier of community repr'esentatives _to the M,ental 'Health h
.i E ' operation. The ansgerfnmy~liemin«the%faet"thatﬂthe-Gomm&nityﬂkction -
Agency's neighborhood organization developed too early to be* ;2f1ect- -

ive of the differences in the black community. It.became a protagonist-

e -+ in locdl black affairs rather than anQEmbracive community organization,
7 In addition, it did not have the wi11>and}or the skill to become |,

\

predomipant in many areas of concern to the black community. Thus,

»

other 1eaders arose, often around other Federally-sponsored projects,

s and these leaders were unpreparedvto accept the Community Action-
Agency as the determiner of neighhorhood representation for the

- : Mental‘Health Program. In fact, one black leader suggested that in
the“person of the Community Action‘Agency, t?f éederal Government was

supporting the disorganization ‘of the black community. At the same

time, hs,expressed great interest in the emergence oﬁ a black organi-

~

-

: / éagion, with-a base broad(enough to speak for the entire black com-

munity in the "catchment area." It appears té this observer, that
- N /M \

s ‘Fedexalgpolicy, by omission or commission, wi11 help to determine

- /,w“ :,whether such a central black organization emerges. At this point
- the Mental Health Project with its. attemptwto build its;own . 2
‘ N L Wi . R \\ '
,/ .. . S j:}-?; ) ' . . ’ \M‘ ’
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+

_constituency based on a large variety of organizational'constituencies,
- - o~ e - .

does not appear to have &dvanced the development of a central black

qommunalrorganization.'

, .
It may be wnfair to imply fault with the Mental Health Program,
for‘not contributing to the development of an embracive black communal

“Presurhably, black community organization was

v )

agenda of the Mental Health Program( (AIthough, some definitYons of
Q . .
" social psychiatry would say -that such a.communal organization could be

organization. ot on the

a major contributor to the menta1 health of blaék'people.) The experi-

v

ence of the Model City Agency, in terms of its contribution to black

communal development,

<

needs to be assessed somewhat differently. BY

virtue of its charge,

° S -

rx

- ‘palicies and its total mode .of operation, the -Model Cities AgenEy <.
f  J o .

€ P ~ e 6

appears to be strongly flitting with the idea that.it mayﬂemerge as
the central organization for the black community in the largely black ’

model neighborhoods of its city. If black 1eadership is toying with . .
the ideaof Model Cities as the geritral communal ageney, the same idea >

has not escaped members of the Cigg Council. Undoubtedly, the:

1

"moderation" and "reasonableness" of Model City ;eadership has con-
- s

o

triButed‘to its attr&ctiveness to white city leadership.

- There are other factors which raise questions about the above .

!

\ .\
N

‘trends. An election process for neighborhood representation to the

o

Model Cities Board which sees a turnout of far less thap otle percént
. Y .

.

.

T PR ' A

its means of seehing representation, its hiring ~
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11 ’ : also employs the agﬁest staff of ski led black technicians in, A , ]

SR . s . s o
’ ' .o

v 2 < - S )

of ‘the eligible elpctorate tannot be seen as .strong evidence of

-

IO y
pfebeeririne b . . . .
et ] ) " .,

. #legitiﬁécy (or interest by the black community). 'In addition: . ~

3 -

"there are soﬁe black leaders,who hope to see the Model Cities -

. S
- ~ T - — e

Board as an instrument of concerted action involving both blacks . L
. and whites, rather than (or in addition to) being an instrument ¢
. . of the black. community. It was‘this leadership and their alIies
| w%o\turned down a Model Cities Board motion that Board voting

privileges be restricted to those who are neighborhood representa-

- \ — 1 »

tives. Lastly, the credibility of - the Model Cities Agency as an . .
instrument of anybodz may be demolished if the Federal BGovernment

is unwilling to deliver adequate program resources through the | . . ’

. .

. Model CitieS'Agency, as its local vehicle.

“ >
. ° I,

~  now which'point to a central rolé f6r the Model Cities Agencyz

.The Model Cities Agency ha

-t . -

b
tunes of Model Citiés funds in the model neighborhood' This

e authority to block program—expendi- '

authority, if skillfu ly nurtured -could well be extended‘f— th

e

expendi@ure of n051 odel Cities funds. The Model CitieS"

its community While these staff a ,nominally city employees,
, there is ligtle question that the black staff view their primary -

/
* - . 4 L4
N
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constituency.as the black community. 1In etfect they have become an
T . v '@? o ’ " . s * Y
- emérging secretariat for the black community. This development is - g o
abetted by the comparative weakness of the Community Actibn Agency, -

-

and its physical location some distance  ayay. In addition,~ the .
City Council seems willing, at the present time, to honor .the pro- . \
Y -

gram decisions made by the Model Cities Agency, thus- affirming its -

< : .
~

strength as the spokesman of the black community. ’
- L ) e \ .___’_' ] .,-.-~ - ?, ‘
In this Model Cities community, it seems clear tTat"che Model- -

' —
N .2 G

Cities Agency has %ome an important’ms’”pur to and example of black

communal development. A< skillful blax:k staff and equally skillful K . '~ ) .
and mpderate black 1eadership have proved an al raGtLv? partner ‘to ~ NS o
] ¢ - ,
- R T
city government.. The result appears to be an- importamg: movement o N
N . 'g El 4
) by the Model Cities Agency tpwar& bg;oming th,e spoke,smaéy fOr@the - ’}» _
. \ . i - 45',.' e =
organize/d black community. ° Lt (o 9@’,5 Tt

. L . ,\‘0 ¢
. The experience.bf the Urban Renewal Project Area Comitff@“ofger% .. ;‘ N
L S .
- +gome additional evidence in another. city of the wi11ingness ofj&gﬁkj : rf

leadership to use the neighborhood's»;new Mgdel Cities Agency as af’* e

s vehicle for. b1ack communal development. The Project Area Committee \D ' )
. e .. . R . . 0 v . .
. , el . R . . A 2 :
- . = which had itself been an outgrowth of the Cofimunity Acti_gn Agency, - »
.« ) -y o
has.become integrated into #re Model Cities Agency. This step toward ., - 5
- ' =T : : ) ) ) @ )
communal integration was facilitated by the fact that the director - T, -
’/‘ == ! . o, ' : 3 N ) - A
N N ) e ) / . ' . \ ~ N . \ . N
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- , . B
of the’ Model Cities Agency formerly was employed by the Redevelop~ .
ment Agency. In this 1atter position he gave important aid to the‘»v'\h‘ \\\
i Project Area Committee in its development as the advisory body to PN

"3 e

= the redevelopment program.. This example‘of the way'in_which black .

staff become'key forces nﬁcommunal development is, an important
_;-" fv{’ ‘... LN
. c%ue to future study. It could | be argued that black staff, as

;much as (or more than) lay le dership, have become key factors in

'the"development'of the projects we are looking at. 1In many instances

theﬁetftaff were brought in as a symbol of the employing agencies

- ' good faith and as a bridge.to'the black, community. They have be-

.

. L% i comé more than that. As we suggested in deseribing the Model Cities ’

experience, they- have become an emerging secretariat responsive.to
o . and 1oya1 to the black community In the case of the Projebt Area

Committe\, this black staff has served as: a means to: 1ink £ferent
1». = < M “/" . *» !

s elements of black 1eadership. , s - .

.. Aﬁ:szhe neighborhood Health Cent seems a generically-different

o~ experience within the comparison of seven agencies in the develop- -

| : »
— ment of black communalism. A prospectus for the~Health Center notes ~

~ P .

- 3

- * - that it is ’'planned for ;gg*built by and for the people of M

~ . - R

. This prospectus goes on to note that the Center "is owned by the
.- —_ . = -

| v'ﬂ,". " residents of . . ﬁand/ is managed by the people of

- or by-someone of their choosing.!" -Unlike the examples

U
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. = - .
of the Mental Health Board, the’Mole_City Agency or the Project .

. Area aomﬁittee, the directors of.tﬁe/neiéhbbrhood Health Servica
-stand in alliance with no one at the local  level. Their finantial

BN . .

resources are all Federal, although a‘;eading of the aforementioned

NN

‘~M \\ prospectus would never have yevealed this. The Health Center has also -
‘ \ ) ‘
:i been successful‘in securing the majority of its physicians from

\\ th\mblack community, although it is doubtful that many of these
\\\‘ \ t
b1ack phfkibians live in the~neighborhood'area.

»
\Is

The Health Center represents the' purest form of blacﬁ communalism

of any of the projects of this study. It is the one project with  a
, R N

total absence of non-blacks in its decisiap structure, and a total \!
2 . AN - hY

ut

absence of dependence‘qn "white“ organizat¥omws for sapction (other

than the Federal Government) or for the‘implementatioqgof program\\~
In its racia1 purity,.the Center may be one model of\what'some. -
black leaders mean by "black self- he1p" or "black separatism.” And
-yet even here the example is not monolithic. The Health Center was

) Qillgng to accept the services of a white Federal ¢ivil ‘'servant as

.its interim director; there is talk of enlarging the Policy Board .
te incluoe Chineoe representation; and there is a willingnees to

accept some white hea1thﬁpersonne1 in the .operation of the Center.

o3
There is also an apparent willingness to enter into some exchange
em .

relationships with the County Health Department and various "white

?
= - -
i . ” 2 »

contrglled'"™hospitals. Lo

i\
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To this point it is not clear how the Health Center will become
integrated into other ejforts controlled by and affecting the black

community.. The Health Center has been_wary of accepting help from

~

the Community Action Agency &which'is under black staff direction
and blégk policy control). And the Center had not .;yet had to deal |,

. , % ,
with the local Model Cities effort, which after two and one-half years
2 ‘

of traumg, is still largely a paper. organization., The Health Centet

M -\,.“h

has taken care to keegkitself organiZationally disengaged from the

variety of black dominated efforts in its neighborhood It has]

even-managed to keep itself relatively free of any formal respo si-

-

bility to a constituency. But what the Center lacked in relationship\v,

to organized groups in and serving the black community, it compensates
\for/&n\hhe persons of its board members. As wifh certain brack mem-
. bers of the Mental Health Agency, certain board members of the gealth

Center, figuratively, carry the black community in their pocket. 9

g.-_,_ - ~

QThese are the men who play thekcommunity ;game with _Breat skill

‘ enhanqed by an enormous expenditure of their own time. It may be «

\that this leadership will soon be ready to formalize its influence

L& oger the black community°through a single agency. The Model City .

\ v

- ’Ptogram might have offered that unifying grounds for the black
. P .

-

comm?nity and may yet do so. )
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!%is still unclear.that,this community will find & common organizational o

\ vehicle to represent its interests. Ta many in the black and white

" ™ inevitable instrument for black separatism.b Despite the rhetoric of

3

° ° - = -
. o ¥ .
N -\2 ¢ -— - {
= b 4 h N ’
. . ~ ~ . - 3
: . . s ™~ . -
v <
. ~ ¢
3 ‘mi‘ D C
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At least in four of our projects, there is strong evidence of

developing black cOmmunity. The movement is uneven, and the evidence“

~-
O

‘Eommuntties——an‘embracive black communal vehicle must become thé ' A< .

s

Py

those who are most militant in the black community,'the eviden;g is .

\ e . -
far from clear that the black man in the street Wants anything resem- -

2
o .-

bling the full,impiications of separatism. What he does want as

indicated-in"these projects is srong influence ovex the‘resources
S e ' :

and cofimunal decisions which affect his life.chances. And in thi’s .

area of citizen\p$¥ticipation and influen;e over resource expendi- : R

~ ‘ . .
2 \

tures ft is the Federal Governmen&’whoseipolicies become the most = . . -

. . .R
¥

significant to black- 1eadersth and developing black communities. .
/l t. .
For it is the Federal Goverpmment, through its programs of direct aid“ -

v-‘. * ¥

to loca1ities and grants in-aid to the states, that sponsors the pro- . -

Lot
o it
b \

grams which de1ivef the most impottant resources for the bla‘ck,w hq@
brown, and the poor. ,Thus in the,last section of this study we .shall

' W

look at the role ofsthe Qe?eral Government a§-it is perceived in these
ne OLskhe by L pment A

7/

seven projects., | . - o . S " e
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VIII. [FEDERAL RELATIONSHIPS. -~
. LB

’

’

- : - ) )
- Each of tHeLseven projects we'are looking at exists primarily®

oanederal fun&s. And each of these local projects is related to
B - ~¢"_‘.".
PR a FEderal program which in some fashion specifies its interests in

)
citizen participation. Some of the Fedinal programs are very

- ) specific and .detailed in their concern for citizen involvement; for
' ~N DU ’ . ’ . ,
example the Community Action Program, Legal Services and Model Cities.

o i Other Federal programs are rather vague but qncouraging about citizen

o

bjf? " participation; for example, the, community Mental Health Center Pro-
« * N ' [ ! :

; gram, the Paftnershiplfor Health Frogram andvpubliﬁ housing., And ‘one,

Urban Renewal's Pro;eet Area Committee, conveys a firm'mandate for

citizen invplvement,-ggyh‘some,lack‘of certainty and speesfication
about-hdw it all comes about. . . 4

. . . . - oo
— This smdll sample of seven agemjes would indicate a rather -

a8

e

erratic correlation between the strength and clarity of’ Federal pol-

\\_ 3“' . icy as comparegito the strength an& clarity with which policy is.-

N . P . A-x?
oo . carried out at the local level. There is little question that the -

Legal Serwices Agency in ‘this study represents the weakest least
Zd - ? v

drganized local- effort’with regard tg titizen involvement.*’Explapav

.

s T tions may rest in the newnegg of the program, the mysteries of making
‘ . policy for Legal Services, or the fact that the m%nority community is
. - A
W o a relajively insignificapt element in this suburban affluent county. ;
-', 4:": ~e ‘l. T R "d- ’ -l - ,: -
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On the other’ hand\ there is little question'that the neighborhoodjf;

\ -
» = :

Health Seréices Program represents the boldegt of these local efforts

- (]

with regard tb testing th; implications for citizen invplvementf

-—,

This, .despite the fact that the 1egis1atiod\and he uidelines under

. R

e : ) ¢ .
which the Public Health -Service had funded the Health Services Pro-

, . e '
* gram do not exactiy/refledﬁﬂstirring mandates for cjitizen-involve-

. ‘e o
ment . « ) b

% . T Y.
This erratic, correlation bétween Federal citizen participation

policies and local program efforts suggests that there arellocal

. factors which are more important than Federal policies %n determining

.

A ?he character of)citizen ianlvement. Mucl; of th'e foregoing arfalysia~

has been an attempt to explofe what these local factors might be.
! ‘ R .

4

Butothesatlocal factors need to .be seeh'inrthe context of tﬁo’Fedér-
A ’ ..'g‘

. 1 developments (1) Each of these seVen local proJects were connected

.

to a Federag program which has something to say in its 1egislation L
and/or its guidelines about citizen involvementléand (2) each of these :

Federal programs haswmade it clear to its potential local c0nstituents3
.that it is interested in having 10ca1 programs make a specific atté:pt
_ to, reach those who are popr, black and brown.. it;seems to us that in !

theﬁattempt to meet this second aspect of Federal concérn, each ,0f N
these»local programs, of necess1tx,(became:involved 1n‘:he issues ?

.

of citiaen participation.
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“ " o . ﬁgEg ~ A
S I . I
. ) o - ‘ ~ v’i.," ‘; . ¢ ;.jﬂ
- N ) t::l /
g The reader must ’recognize one other caution.s A’:iid n‘t . f &5 "

Y - ~ .

' randomly- select seven Federally-supported programs, examine -

. .,!31
[

.

. them, and produce the startling evidence tﬂ‘at all are concerned - '
- 'é N a
3. / with citizen participation. We deliberately sélected séven

-k - s; L R * -
. ) Federal programs vhere we knew there to be Federal conca'n with .  .° . o .
N - / . g .« £

L. tae issues of participation. And we deliberatly ae},ected 1oca1 * i SRR

_ pro’grams where we knew there to be some locai concern with e
Lo ¢ / _) .. '_- . . - 4
“r " implementing Federal citizen participation policies. ‘The pur- > :

' y s .

pose of the -field study was not, to. emerge with, evidence that

L]
. L a* ’

¥ nothing’ is being ’done. t& would ‘be relatively easy to structur‘e . ) .
N\ S
that kind of study: The purpose o.f the fie14 study was to undér- +

ho

\fc o stand the w_a_'z in"(zhich the prohlems ofﬂéiti«zen participation werer . \ or

* -
s .0 - o

v being-dealt with. To- achieve this " purpose, e needed 1oca1 N “

agencies “hich in fact were wrestling witff and implementing ) ,' "

»
- S £ . .

Federal policies in the area of citizen pafticipation. <o .
2 B w e (" ’&s‘s

Each of the seven locals agencies “had Federal fie1d staffs o S

"~ assigned to them.\ We interviewed thgse»sev!n dif.ferent\ staff .\ '
% a v - - e

f Nzt ~\ 5
o members. and found virtua11y a11 of them knowledg/eable about .

+the lobal level projects, and concerned about is'sues ‘of citizen ' ‘ ' -
ce E. ‘f‘@rﬁ"}‘%«q . é? ‘\ ’ It °
4 involvement ~‘m! fact, we would! guess that this staff is quite , =
atypicai i the éxtent of their persona1 concern about citizen

.

'involvement..{;jg,tr may bé that this Federa1 staff - c?ncern was a - — . .

] hidden factor xi% heLping to account for the quality and exteht b s

-

. . "J"g <
?

- e

)
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of ‘citizen involvement we have observed. Each of the staff has® °

.~ visited ‘the communities they are assigned to, and almost all of: °
e )

2

the staff are’ known to local citizen leadership.

., Despite the extent of this contact between local projects
and Federal staff, there vas not much local -mention of the
influence vhich Federal staff had on the development of citizen

participation. Llearly, one Rublic Health Service staff person

was _counted as a-most influential figure:by local agency particir
pants. This person had served,as an interim director of the -Health

. t

Serviées Agency during ;he)time when'the Agency,was seeking to find '

a replacement for its first director. This practice?of having '

] . . ~, -

_Federal personnel out on loan to staff local programs is a rare

one; but not ynknown. ’ In the case of the Public Health Serviqe,

v - P2 o

the “loan . of staff may have reflected the extraordinary stake the

’

o
Public Health Service Agency felt in the success of the Health

- “ se~x
.

. Ser’ices Project. The stake undoubtedly results from the skeptics'

within and outside the Department of Health Education and Welfare

T T e

.

who questioned the wisdom of funding a Health Service P:ogram

-

entirely under the policy control of .a* lay, neighberhood based .

(and black) group.

- ..

T The Federal Connmnity Mental Health field person reported

Sw, . - -
L] " t

that her advice had been specifically sought by the loc¢al agencies o

I3

Y " .
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4

x
i




B

" SR

.

) o

.
y
. .
PR, LT

. [E

.

.

i N * .
.

‘with regard to citizen'involvement.; She recalls that her advice )

rested on'two poinys:v (1) that the size,of the citizen group must

-

be ad uate to have;influence in policy making, and (2) that the

citizen representatives should be selected by the community and

not by the agencies -which were putting the prpgram together. The
. . 4
reader might agree that these two points represent a wise potential

RN -
u

foundation for a11 Federal citizen participation policy. . o

Federal staff assigned to the redevelopment area (from the

Urban Renewal and Model Cities Progtrams) appear to have been 1nf1u-

,;

ential in laying the groundwork for the amalgamation of the Project

Area Committee and the Model Cities Agency. It 'is the one bit of ,

0
Yy

'eyidencé we have of Federal staff consciously’ working to.unite'two

. . » .
programs -and parenthetically'to unite, community representatives -

.

rather than to further fragment them._i ; -

In both the Community Action Agency and the Legal Services-

Agencyy the ratio of community representatives to others'was in

- ,ﬂ‘ e,

-direct response to Federal regulations and guide1ines.
a

Despite

the 31milarity of- these guidelines, it”is useful to note that-,

~ ‘.
‘local adaptations by the Community Ac¢tion Agency assured that
‘ N .
the one-third of the board who were representatives of the poor,
would be,augmented‘by)allies from other sectors represented on

o3 S . ; .
P e (P - e

the bo‘ard,."» . = : ) -

. e~ oy .
o [
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:-of fragpenting a black community. -

.
- R I b . - -

v‘ F » v - - A o
The Model City Agency represented the one project where .
[ ’ ‘ N o WL _‘

community representatives felt that action‘by the cu¥rent Federal '

- £

administration Ight take away' authority which the City Council
&
had given to the neighborhood dominated board of directors.

after raceiving a department memorandum from Secretary Romney of
l

Shortly

«’

DHUD the Model’ Cities director had to speak to a Special meeting
of community representatives to Calm their fears about possible

Federa1 intervention which might dilute citizen influence. “This

) ¥ 7 5
incident is outstanding in its uniqueness. In evéry other situ-

-«

ation, Federal policy and Federal staff are perceived as supportars .

. , 11/

of locah efforts to involve community representatives. Despite i

. )
i -~

this,‘aqnumber of those questioned”wondered)whether thisnFederar

i, °’ . ¢ e
5 R ! i

support for citizen invplvement would continue. ! . , o,
4 i - . ‘ ‘ i $ N

H . ) -
On;this nbte;“with regard fo the questioning of Federal

\3 Rl

intentiéns, it might be appropriate to draw the report of this

N T : .
11. We previously noted one 1nformant’s concern that Federal .
supporﬁ of a local Community Action Agency has fot the purpose
.Even if this were so, it
represents an idiosyncratic situation, dhere, based upon a sing1e :
action‘ Federal»policy is viewed by, some”as hostile td citizen . !
partic{pation. The change in HUD policy with regard to aspects ,
.of commnunity contrpl in Mpdel Cities decision making, still seems
to represent the on1y departmenta1>change in policy in the current
adminggtration wh%ch is perceived as: ant1thetica1 to neighborhoodﬁ

interests. - . . o . = '
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field study to a close. Obviously, it Would be possible to continue on

with regard to examples of Pederal influence. There is_little question
/‘that Federal’pglicy establishes the enabling context for a11 the citizen
participation developments we have seen, " And there is 1itt1e question

that most Federal staff are seen as sympathetic to this policy and con-

. v,

cerned with the'fact of ‘its implementation. The message for Federal

- o

policy makerﬂ‘;s that their efforts are not in vain. Federal policy

establishes a floor for the local character of citizen participation.

Changes in Federal policy can ‘change the level of that.floort* But

this field study would indicate that it is_the local factors which are

A 4

most significant in explaining what‘happens and what doesnft'happen in

‘ 3ghe area of participation. In summarizing this study we will pay parti-
cular attention to these local factors - ‘ ’-

b -
IX, SUMMARY AND CONCLUSIONS

o , \

A

Our earlier Institute study began with a- comparison Jf Federal

policies regarding citizen participation in four agencies, .boL, HEW HUD

and OEO. ' We were surprised to find a much 1arger body of Federal policy*
4 ®

,concerned with citizen involvement than we had thought exféted. But we

were not surprised to find that such policies were disstmilar between

i ) L ] >

agencies, and equally dissimilar between the various departments of a ‘
single agency.‘ Based upon these variations in- Federal policyfwwe ag umed a

similar local variance in the implementation of these Federal policies*EE
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* This follow-on.companion study engaged in field wark within " .
seven local programs!‘aliaof which received the great majority |
. of their financial support from the Federal Government. These N

seJIL local programs were the local constituents of three Fed- -

eral agencies, HUD, _OEO and HEW““ And'one“of&these local effdrts,

H

the Model Cities Progranb wasfaksouavprimeasponsor of a Depart- . Lt

__ment of Labor-Concentrated Employment Program. The reader of

the field study material must be impressed with the great local AN
o . . ‘ . v
variance in citizen participation we have detailed in every S
T e : . . . . .
sectionr of this report. - Some of this variance clearly flows from ool

£y

' >
the policy guidelines of the- supporting Federal program. But a ,/Kj )
national policy may not be that important a constraf%ing ﬁactor. i

- (' N
For example, it is apparent that the representatives of,the poor . -

are'less influential in making policy'fon the Legal Seryiéés' 2

Agency in the study than are the members of the Project Area Com- .
mittee. This, despite the. fact that Legal Segyices national

Sponsor OEO has the most sophisticated Federal body of. citizen '

-

participation policy, while .Urban Renewal policies in supportrof

Project Area Committees are new and somewhat ambiguous y This
inverse re1ationship between strength of national policies and
oo 1.
strength of a local program with regard to citizen 1nf1uence, : a

. v ' ,

is.captured in the following diagram: /-/_ - gws;

1
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National Policy with Reéard Citizen Influence'on: =
» .Program ’ to Citizen-Participation . "Local Policy Making

A - OEO-Legal Strong and sophisticated ‘ Weak--almost invisible
Services . ’ |

.
- v -

, * ‘Urban Moderate and ambiguous s Apparently stréng . )
/ Renewal S
i . / . - hY ».—

-

A simple-minded quest for the factors which hélp to invert- the - -
relationship between national policy and local practice in the Legal

. Servieces and Urban Renewal Prdérams might take us to the black ) s

- -

constituencies «of the respective local projects. The black popula-

' tion of the county in which Legal Services operates s less thaﬁ one

. . .percent of the county population, and blacks hold.ong¢’ of. twenty-one .
,%seats on the policy board. -The redevelopnent area and the. member- “a%;;é;
-hship of the ProJect Area Committee both approach 100 percent in the ' ;,

blackness of their composition. =

- P ,

. ) . A e’
-The above inversion-between Federal policy and local _practice

Vs 5 ;,..
would seem strong evidence of the importance of local‘factors in
E determining the quality of citizen participation.' Equally intgrest--
-8, R

. ing are the local counterparts to the Partnership for\Health ahd o
f,f K Community Mental Health Programs.. Policy in “both national‘pro- . - ey
grams might be best characterized as weak “and laissez faire with *
"regard to the specification of citizen involvement. The local
L ,neighborhood Health Services Program reflects the strongest

»”
N
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e _potential for citizen influence of any of the seven projects studied: -

*gﬁ_ ‘ynd the Mental Health Centeteﬂoard represents one of the best local ‘ ;
) examples, in this étuéy, of the way in which neighborhood leader-
' ship Hav%:maxiﬁized their potential influence‘ovef a project. . In ¢ s T

these latter two examples, the character of local citizen influence -
bears little resemblance to the body of pertinent Federal pBlicy.
. . o v

A look at local factors which might explain these developments,-

again draws %s to the nature of the black population;to be served
Ay ‘ S

by these programs. Both of these communities include large black
pspulations; in each case well over 25,000, Both black'pdbulatgons

LA . . ’ ~ . .'.“' o

"contain 1eadefshjp\which is tgugh‘ aggressive and experienced in

:" -

\u
the realm of ‘Federal programs, and each of these programs has been

’

.t attractive.to this leadership. Each of the local progxams dealt

k. Y .
with Federal staff who were sympathetic to the idea of citizen

participation. And the Mental Health Center Project also included

. » - ~

; local-agency staff who were prepared to risk their professional

Y

careers in orderﬁto establish local eonditibns favorab1e<td//

. .
‘ , . , . ‘ . o

.zs citizen influence. ’
;o : w v

’

5 4

In these opéning pages “of the summary, we have made a number

-l 1

-~ < -

- of pointS'which now need to bd treated more systematically,

A}

-In-

ou:fseerbh for local factors which max.expiain‘the way in whiéh ‘

local programs realize (or fa11 to rea11ze) the 1mplications of

vh

alan
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following? Size and ‘density of the black population (and by inference '
other minority populations) and the influence of Federal and local :

. professional staff who have behaved as advocates on behalf of poor and b
minority“program clientele. We will proceed to summarize additional
. - A
f1ndings in, these t/o areas of the character of the minority population, )
- / !' 5
and the advocacy’behavior of Federal ard local staff. We will also in-

clude additi/nal findings with regard to represEntation, partic1pation,

. /
decision making, interagency relationships, minority community develop-
ment and Federal relationships; all of which have been treated extensively

in the course of the study. But this summarization of findings based upon ‘:.\5‘43

o

the local experience in even these seven projects can in no way be seen

s denial of the influence of Federal policy. "In each program, Federal .

policy establishes a context for local factors to assert themselves in.

.
o

The mere expression of Federal policy interest, even when weak and

~s -

laissez faire as in the case of the Partnership for Health and Community Mental

Health Programs, can establish a base for local initiative as well as .
-~ @ ‘: 4
‘Provide sanction for Federal staff activity on behalf of citizen involve-:

. ) ! N e - /,——--

'
¢ .

. "
ment., : ° . » 0 ot

- . i
8, *

In effect, we argue that all seven of these projects show ev1dénce

e b

.
o~

of citizen influence because they operate in a conteﬁt of national - z
policy interest ‘in citizen participation. Whether and how they maximize ; : <y
~ e o .! .
i
national policy interest is heavily dependent upon local- factors. = ¢
= ) ’ h ; * ' T
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~ The reader must remember that there was one sharp limit to the

kind of variance we found in local programs. -We did not find any

P ]

" situations where there was no evidence of citizen influence on policy..

-
> ’ PN

' We suggested thatgour failure to find programs with no citiaén'influ-

|

ence owes to our limiting the £1e1d study- to agencies whose national

gsponsors have some body of policy with regard to citizen participation,
‘Thig assumption could of course be tested by surveying a sample of

agencies which receive their support from Federal programs which have

[ S

N

given no formal consideration to the issues of citizen participation.
-t % o

' With this restatement of the functlon of Federal policy, in serving

.
3
} 3 - . !

2

fas*a context and a,base for 1oéa1 citizenfparticipation.efforts, we will

~ } - * 4
< '4;;rther summarize findings which help to ‘explain the Variance in these

k4

QO e
-

! 1oca1 efforts. - . "

e e A

A, _Character of the Minority ?opulation' . : '

.o

4

R G

S,
Five of the seven projects we have Sbsewved, have a body, either =,

) . e
?*decis%on making or decision advisory, which s dominated b;\khose on

& " . SN »

| 1t who are black. Neither of the remaining two projects is controlled

by a ,Mexican-American ot an Anglo-Caucasian- pooms population, although

‘

%
I
{
e { the Community Action Agency i§‘dominated by these two groups in.coalition

i
b
{ w1th black and Amer1can-Indian representatives to the CAA 'Board. * Thus,,

v

in present1ng mater1a1 about the character of the minor1ty population
-~ "TT~as"an 1nf1uence on locaI citizen participation, we are primarily

& ° °

§ talking afbut the character of various black populations.

BTy - g P
B . .
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"This leadership has, 1earned of the relative "openfiess" of decision’ L

a — e - -

We have already suggested that black population7si;e.and density A

(percentage of the area's pOpulation which is black) are important )

LEAS ot

determinants of local pa;terns of . qarticipation.'”fhe project with

the weakest-de, facto citizen influence, Legal SerVices, served a black

population of 1,400 representing a density of less than one percent in

. .
- ‘ 4
©

" that county. —Blacks-w larly small in density and percentage in
‘the Community Action county, but they were able'to)coalesc witgea_\-\‘§%\‘ )
- similarly sized.American-Indian PéPQ}ﬁgign,and-a~much’largér'EEkican;*~ TS

American populatioﬁjfto<take-effective-control of the Community * °
PR ¢ ! . N
Action Agency. ? ) o . )
- ‘ . *" &
‘In each of the five communities where“blacks vere numerically° o

large (over 10,000) o6r large in density (some 20 percent of the public

vhousing‘project),:there,appeared to be a core of black leadership whose
» * .- Q.\'
skills in community decision-making organizdtions helped them to maxi-

2

miZe the potentials of their project™s «structure for citizen influences

i

I j -
making in certain new Federally-supported programs, and it has learned © o

of the needf these ffirograms have for alliance with the black community, .
1 " ’)\ 4;.’“1;: ° e 41 °
B A g

where that community is to be affected by a planned program, The °

PR

\szphistication of this leadership, aided by sympathetic Federai staff,

5
° - e

has helped&it to understand where Fedgral~poli§ytlooks with favor upon ;" .

2 . T e, .
- -4 . - o ° a

citizen involvement. : . aAJ ® R S




: This black 1eadership has also 1earned how to exploi; thé
norm-violating behavior oiﬁtheir own_or other b1ack communities

“ ™
in.bargaining for iﬂfluencz over decision making There ,is ample
o «% "
evidence, in,;his and other studies,'that disruptive behavior by
- Q o
_some part of the b1ack population often serves to strengthen the

\-_

hand.of black 1eadership in negotiating for participation in
. - . 12_/ ’

) * and control of, decision-making mechanisms.’ ’

What we seem to have in the four largest black ,communities </
. e v— . N\
A (Health Services,‘Mental Health Model Cities and Project Area =~ *
» "J ’ ’ 95'
Committee) aregbIack governments in the making These '"gdvernments" <

S 4
> -
NJ

-/are represented“ﬁy,tough and aggressive leaders, who, like good

<

public officials in anv\community, make the point~obeeing°in

many places té:bargain on behalf of their constituents. It is,

which seems to have been so inf1uentia1 in account-
e M—a—

q"; wth in b1ack inf1uence$in the Feﬂefally-supported
’ _projects in thefr areas. This 1eadership dlso’seems to have 1earned
othat it is easier to influence a course of ac;iOn when one is inside

{
N3 voa "

a structﬁn ﬁéielping it to make decisions (or c0ntrolling those*f“

> decisions) as opposed to being outside. It is th1s wi11ingness

o R .

S .

3 ° %

. 12. %ﬁé@é&y mean to argue the continuitz of this relationship
?. betw ! ndrm-yiolating -behavior and black influence. We may have

reached the point ‘of diminishing and even negative return to the
black compunity, because -of norm-violating behavior.

B
r} [

..wc"‘ )
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by black’leadership td seek influence within program§ WPiﬁﬁf>imms -

- ———— ’"\'\’T‘ —— ‘*“ﬁ\"'\

to account for the influence they have won, and w?ich parenthetically

/" seems such a hopeful sign in these projects. For;once the nof{bn

- o

_~of a "self fu1f1111_; Prophecy" seems’ to hav{salutary effec:@g\g

The black léader says'to himself (and’ his constfgﬁency)fthat he

J

‘can ‘be influential in community decision,making, -then in acting
* \ +
~ z‘

on this sssessment in(Tederally-sponsored prog;ams, he in fact-

becomes influential His prophecy id fulfilled. f T

Of coutse, it is not a "disembodied" black leader-whs%g/comes
influential as a community rgpfesentative. In many cases Mis.

. claim to ieadership has been validated by his activity ;n black

1

»

political religious and protective organizations. In:some i

' ”» -~ . i .

communities, the willingness %f leadership from these organiza-
- ’
tions to become involveihas lent strength to blaCk ‘demands for 3\

H
citizen participation and/or control of decision making. gThis

‘.-

appears to have been particularly so in the‘Community Action,
&
Mental Health and Model Cities Programs we have observed ﬁn
\

other cases, neighborhood based Councils, or other citizen groups

*

established under the impetus of the Community Action Pro

N

E .

have become,important factorg in providing a nuel of leader-

shiﬁ that would bargain for influence in new’programs, This

-

- influence by a, local CAA or its//ffspring irr determining the

v v.‘-"‘ﬁ" . \((;;

*
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. Community Action Agency ab1e to become the dominant force repre-

. detail of thleield study, of the way in which the character of

i é : - 7 . - Ll - -
e :;ng into an alliancejwith.other aggrieved groups (as in the

T it." of greataipterest, is thag fhese‘two programs,vMental Health “

7. policy making is dominated by community representatives;:

* 5 . . - * -
’ ¢ ® * ! .

b o L -5 | \__{/ R
. B o . .

§

decisionfstructure‘ofﬁa new program is apparent in the Health

s

Center, Model Cities §Project Area Committee Legal gervices

and Mental Health Despite the influence of its’ offspring in . ;- : .
structuring‘the aforementioned programs, in no. qase was the /
( (-" ‘/ )

seuuing the neighborhood in these programs.

. —

All of the above reflects evidence which can be found in the

]

minority group (black) leadership has influenced decisfbn—making -
structures in the¥a@Wven projects. I‘g'each community where

_black-leadership dominated 2ommunftv representation, or was able to

" . o [N X ‘P’ L )’
Community Action Agency), this black leadership appeared instru-
mentaﬁ in maximizing the potentials for citizen influence jnherent

-

in the Federally-sponsored program. Howéver, in all cases, this .

w . ~

black leadersﬁip appears o ‘ha¥e~Been limited (or aided) by’ the .
* -~
character of Federal policyu As we have noted before this black . o

»

I%KEErship was particularly. successful in,those two Federally- e é
. ,'f : LR ©
sponsored efforts vhere Federal poljcy with régard to citizen N

. - e
involvement was best characterized as "we would like citizen -~ )

J— H

participation, but we're not going to tell.you how to go about doingz .o hed

Tt .

.
1

and Neighborhood.Health Services,.have developed into e{fo:zj/whose. :? S . ¥

A »
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B. -Advocacy Behavior on)the Part af Local and Federal Staff: -

In seeking to account-for variance‘in/the-structure of citizen .

participation, we were also attracted to the 1nfluence of Federal
e R E

and Iocal staff We have already suggested that professional ' '
staff in the'Mental Hpalth Project were particularly aggressive, in

helping to enlarge tHE”role for Eitizen influence on decision

=
~— . P

making. We‘dq not lnow whether this staff action was animated by 7,f

personal or profess1onal values, or both Given the purposes we

have delineated for citizen participation, there is no question

that some mental health practitioners would argue for citizen ’ -
, - . [ )
involvement as being therapeutically useful to those involved.

’ ’ : ‘o 7 e . -~ N
-~In other cases; the-influence\bf—sEaff’is\th so easily -
. « oy, -

attributed to professional orientation, There are the obvious

o 2

| e

“ cases wHere blackwprofessional staff in established agencies

Qut of a $ense of "brotherhood," seek to develop the
13/ ~
poss1bi11t1es for éommunity»influence. There was strong A

” e ~
o
T e e

evidence of this with regard to ‘staff performance by a highly e - - e

placed black employee in the Redevelophent Agency In still other A_f

cases, agency staff helped to develop the influence of'neighborhood o

.,.

.groups so’ as to aid agencies in their management tasks, and to aid . o

~ them .in dealing with higher-levels in their’ own bureaucracles.

’ . ot

$ The“gublic Housing and Redevelopment-projects are excellent cases

> -~

O
» ,Oi

.

s

13, During the field study we were constantly impressed with the D
apparent, "dual Tloyalties” felt by black staff; to their agencies ' .
and¥to~the black. communit¥. This is hardly a new phenomenod amongst :
racial or ethnic group members. It seems particularly widéspread SN >
amongst a rising black professionaltﬂass, and its conse ceg need Dol e
to be better understood. o Ct . .

4 -~ : 4
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Et-is .less easy to.capture the influence of Federal staff in the

development of local citizeh participation structures. It is an _ * .

o

influence we know to exist based upon personal experience in three .

1 el -

major Federal programs. But it'is an influencg'which i§ not

s R -

an

apparentf§ counted for much by some local infornants. Federal staff
. L s . -
. N . : ~ -4 ' ' ,;
e impact seems to have beep strongest in those two programs where ’

‘ ) bl
- . N ? .
' Hedlth Services and Mental Health Services. Federal staff_alsd

citizen participation'guidelihes were the least well develdbed; .

. B -
appear to have played a central role in the‘%malgamation of the

Model Cities Agency and the Projett Area Committee. In the case

of Legal Servidhs; Community Action and Model Cities, the influence

It of ataff:apparently rested in the more specific Federal agency - -

- »

-

" policies they transmitted and interpreted

; Our ev1dence 1s not strong, but it seems likely ehat in the

P - - - =
N - -

matter of 1nf1uenc1ng the development of local cltlzen part1c1pat10n
Sz T e

. structures, Federaf\staff helped to.establlsh a context Presumably, )
: < . . - y ) . .
they do th1s based upoh the policies of the agency they'workrfor(- )
= ae T

We know that "staff often have gteat. 1atitude 1n the xfthey go\\/ gb -

-

.

e - " about 1nterpret1ng.Federa1 pollcy as it app11es to local efforts., L .' LT

But staff fike the pollcy they 1nterpret, providc a-context for . | PR, ‘_"'<‘.=

the negotlatiOn, _staff are ganerally not princlpals in the negctiation. :, .
2 The principalg are\prcgran.operating agencies (Qf lcca1~gnits of. i*“ : “;u-“f
govermment) and the locally organizeu minority ccmmunity. ~The"ev§§encej-« .

. . . B . .
‘ . B . . . 7 . - -
. - . .« T ~ -
7 - . - - . . -
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w{:
. . ‘ < ‘ I . 4 S
gqyernméat in reélizing the potentials of the Federal policy context
X . A 14/ —— . 1 d
: e e s . - < b -
Js for citiZen participation, ) , ’ ' .
: \s ‘- . T o \' . . '
. ‘ We do not claim that the character of the minority community and .
. N . » _ ‘V’} - "I i . .
TN its allids (o gpemi@s) on Federal staff and in local agengies are the
- -, -~ ¥ . - . LT .
+. sole IOQ%g factprs in accounting for variances in citizen part;cipaﬁion
&h; . * .

\
R T O S
.
.
.
4

3 . .
J . ) ‘ -

. ~

. }
in this é&udy, is that the strength of the minority community is reflected
¥ s v

in the‘o@tCOme of its negotiations with the program operator/unit of

. “ A, * C . <
structurgr{ Clearly, there are other factogf beside staff, residing

£, « .

in the character of local government which would help to account for

smudj’that factors associated with the local minority community,

.»f‘.lx. ‘ ' ,\,"A'e' ‘ o .
coupled with Federal™shd' local staff performance, are among the most
. [ -
o ; - L .
“powerful explaitiers’ of local variation-in citizen participation,

© - In proceeding with this summary,¢wé’sha11'now re-examine some of

- .

vy

« ’ < . ‘ .
the_moreﬂgeneréi findings in the areas of representation, participation

- ; o E .-
and dec1?10n making, We will not develop separate  summary materials

R ‘
-

.for the sections on interagency relationships, minority community

» D¢ T .

development and}Federal influenice. The area'of interagency ;élationships‘

-, f .

: has yielded feﬁifindings which are genéralizabieffiln the immediately
3, . - -

R N )

0 preceding spctipné, we have already indicated findings in the dréas‘of

>

<
P

‘..‘.‘ a A ) ~_ i - . . "
e . — ’ g
N, N v ‘ 3’ :\ { Te N . ‘, . 2
. " . -14, 'ThéffolLowq% of this ‘argument, may recognizZe an antecedent situation,
-~ wheré some jhg%ral staff attempt to he principals in negotiation, because
s .~ there is ho well organized minority commun%ty. In ather cases, Federal

7 funds_helped “to establish.ﬁébcial brokers" (e.g., Mobilization for Youth)
- >\,"', who would bargain on.behalf of the unorganized minority community, The

- era of the "sodial broker", and Federal staff as;principals in negotiating
for citizen ingolvement seems strangely out of joint with currentzdevelop~

ments in blabkiand browr communities, o -
s A P . h .
. e ., . . P »} . _,/_\» B v, "” N ¢
‘ . R . W ._159../ S 5

- o Tt -

., o« " ') . “E ’: ) ‘ . " '_ i . - ’
o T P 1 1° I
ERIC. 17 =+ 4 S - |

by - , - Y foe Pp—— —
. ..

some varihtion, * But there is little question, based upon our field .
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by
i

3 w/ ? - H i
f - sentation, participation and decision making. o

B ; that body. In other cases, organizations appoint n
G4

[ -, 3

.
1
!
.
hd \Mbﬂﬂ;-ﬁﬁl\\' T
s

) B ggnority conimunity developEEng and Fhderal influence in’seeking to ~

. .o X
account-for varjatiens in local structure., We will interweave .

I b ‘ i
additional commént’s from these areas in helping'to”explain repre-

’ Wi 1. Representation % : )

A

aises some;questions ‘about iepresentation. "Who selects a man and .
2

ow is he selected’ 'Does he in fact répresent somebody?" Our field -

D

3 .

) . % rk has given us a set of answers'whi h, given the variance between
; N ki

ithe seven projects observed have a, rgmarkably good “"£it" to most of

the agencies. N \ . . : .
Loy F P RN .

In no case were representatives selected by the agencies

)
e P

| they were to give advice to. This is a seemingly innocuous _point,

“““Tf

but we think it a major departure from the way in which most "

oommunity§organizations secure their membership.; In ?any cases,.

s

- i memGErs of?a public body ‘are't selected by the chief officers of

! 3
ominating com=

’ .

mittees, Whose selections are generally approved in single-slate

; elections.

-
-t s
o

.“ . In still other casé% the leadership of a'private -
agency will se1ect ﬁew board members who represent resources

A

the agency would like to -gonnect itself to. Interestingly, the

A closest any of the field study agencies comé’ to the above - processes

: 1‘

of selection was the all-black, aIl-neighborhood Health Services

£

Board onDirectors. As previously suggeeted the Health Services

N
) . < oo ) .
) . . . : D .
. . N .
h Y " .« . . .
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L e . Board may have felt under lesd preSSure to legitimate itself before « -

% its black neighborhood constltuency By appearance and residence,

ﬁ . . . ‘. e

it was gg,facto legitimate,

e * -
. -

Five of the seven agencies secured their board members, or o R

N

[

.

- .

. ;adv1sory eommittee members, through some procéss o//eiection as ',/)/

opposed\to.seledtion., The format of these elections were most -

- s . . o

fof the community forum variety (all those interested’can

. g«'rl’,',

attend and vote), and the turnouts were 1nvar1ab1y small -a®least ‘ -

3

as compared to general community electionms. Thus;-in relying on

coﬁmunity forums and similar election procedures, the agencies whlch -

e used thmn.appear to be settling for & dev1ce which would. prov1de a

N narrow base for their community representatives. Despite this ‘
narrownéss, the forum device for e1ections seems-pragmaticaily,: o . f,." '

useful; it is low in‘costz simple to handle, and'most 1mpo}tant e T e

. of all, it appearsﬁto -be legitimate in the eyes of the communrty

Y .
o P

being represented We’ concluded that so long .as channels’to

R

board ° member!Eip are visibly open and candidacies can be vied%for, | - -

- -
e . ke -

S
3

the narrow, base that a forum provides need’ not be harmful Perhaps Tl

it is not the size of, the constituency that'is most important, but

L - L4 . (N4 . E%»’* B <
- 51mp1y the fact that one exists, it has the’ authority to e1ect and- Pl &

the forum allows*the Opportunity for newly-active constituents to -
o et ’ R
2 have their weight felt‘ Against these criteria the process _of - W -
- election through community forums seems to perform admirabiy. T

v
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The notion of conftituency and the organization of that constituency

are not very prominent ideas in Federal citizen participation policy.
. . .

Only the pQ}icies af OEO and HUﬂ's Model CiEy Program pay them any
!

serious attention.. But the wisdom of practice-in the field sgems

to accord “constituency' a very different kind of prominence.
In each case where there was a coalition board of directors, those
who could be conspruégﬁég community-representatives had a constituency

~

body they could relate to., Community representatives on the Mental

, 2 - r ‘
Health Board were selec¢ted by apnd met monthly with a citizens'

’ S .. . - : ‘.
advdsory board; representatives of the poor in the CAA were selected

by local area councils and were occasiongll%étold how to vYote by’
. L%

those cbnnpilsfyrepresentatives of the poor, on the Legal Services

Board were also members of the organizations whjich selected, them

- s’

and which ;hey'remained in contact with; neighborhood representatives

,,op'thé1ﬁode1'Cities_Boagd were informally connected to neighborhoqd'.”

v s

.

councils., The ‘two advisory bodies, the Prpject Area Committee . .
. L 3 . @ .~ . .
"and the Temants' Council, both were involved in continuous melﬁlng
- - i o« -

v ¢ . .
‘with their coﬂ%tituencies,in the persons -of those who came to -

v v ) ‘
periodic meetings. Only the Health Services Boapd seemed less than

T Lo . C Sy
aggressive in activating é'Health Coungcil as its constituent body.
~w ~—4 _ We do not claim that pelationship to a cons&ituency was a

.

o,

dominant factox in the #Trganizational life of a-com@hnity fepreééntative.

., v - . v N *

.. .But in each case, some relationship tdo a constituency was there as

eddence of a continuing connection between those who were ostensibl
on g . A y

— -~

R ~ &
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be1ng represented and those 601ng the representing, Because of ‘this

importance gttached to a constitueﬁby, each p@gJect was in some

-fashion involved 1n the issues of community organizatlon. And

. M !

because of this, each'project (excepb for Legal Services) contribyted

™

- »

to theNdeve10pment of the organized minority community-ln its .area

.

of service. .The argument herc woukd seem transparent; when a
constituency is influential in selecting communal decisionrmakersrf

and when this constituency is successful in reta1n1ng-tnf1 nce,over

s
3

the activities of these decision makers, it would seem that we are

beginning to emerge with something resembling a-"community of

competence." To this observer, the impact most of ithese seven

projects have had on the buildfnd\of local commutiities with competénge®

s -~

seemsQa most noteworthy, even if unanticipated consequence of efforts

3
to 1nvolve citizens, The conclusion is inescapable, that to talk

- of effective citizen participation, in areas of blaék and brown -

L 2 Al

're51dents, is to talk of building locgi constituencies able to exert

\

1ncreas1ng influerice over se1ected aréas of the1r communal _life. .

.y

The -concern 1n these sevef Federally sponsored programs for citizen

%
'

involvement, has created what seems” to be a new "opportunity system"

- .

for "the emergence,of minority group 1eadersh1p, 2as well as for the

Il 257

- P P

creation of organized minority group constituenc1es In the“grOJects

©

ebserved the great majority of' cltlzen representatlves were minor1ty .

group membersﬂg To this‘observer, this 1eadership tends to,seem

=~ o -Te3-

;e
.
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cd&petent, soﬁhiq;icated and middle-class aspiri:

. Even where these

- -

minority community representatives are themselve %bor or repre-

-

= sentatives of the poor, the economic prognosi% r them seems

_optimistic. It seems reasonable to conclude that in these communiti%%,

Wty

“ And it is preciseiy with this kind of population thatvcitizen partici-
& ' P
pation as an idea seems to make sense. :

- . Vo
A}

.

~ ; :
As evidenced in the seven programs, the gearch for citizen involvement

is not a foolhardy effort to haye/the "blind lead the blind."
Particularly in minority‘communities, thenz’appears to be a cadre of
Y - g -
. : & .
leadership,’increasingly young and increasingly male, who have helped

4

to transform community decision making into a far more complex and
i o

- ’ <0
useful "game' than it was previously. We do not §aggesg that this -

minority leadership 15 similarly aggressive or competent in each ' ]

a

community. In fact communal differences help to account for the. ¢

- v N

variance between local progréﬂb. But in each case, (except Legal

Services), no matter what the competence--or size of local leadership;

A} . >

. if’hasﬂBeen able to.msefgederaiﬂsféff participation policy as-a _ -

B

—

vehicle for moving'inio the middle of communi;y.decision makiné;‘

-

.
7,

- 2. Participation - '  n

The materials gathered in field work were useful in conﬁeying?
. . . - . = . R R N
o -

., 0 P L] -
« a sense of what participatiop as a community representative means, ..,
. il . y :; s 4
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! In the main body of this report we were moved to note that these

.

o

K Federally supported programs have created the grounds for a

remarkably rich, complex, efciting communal life for a growing

eada

. 1 ¥ .
number of people. The reader of this report, to this point,

knows that its tone has been one of optimism with regard to the

o practIEe and the potentials of e1t1zen participation, If the

/ )
I reader is personally familiar with ¢pcal programs involving
i \

i
A

-
this report. One basis for such.discount may be the reader's

P

concluslon that e&perlence in Northern California is different,

o

and doesn't lend itself to- generalﬂgat1on. Another criticism. s
\

= may be that the wrifer has %reatly exaggerated the 'complexity," -

the "richness" and.the ppten}ials for citizen participation. Surely

/ — - N

/ —  the small turnouts to“elect representatives do not make one
; ne.

o
-sanguin

3

And the report of the CAA'directbr(s‘concern as to ?Aé ease of
‘ . ! 3 3 B .
manipulating of citizen participants is borne out in other

) i
observations. Ci:;?én\representatives do get manipulated; some

- TTstdff seem to conspire to Qreate the illusion of part1cipat1on

)‘
4

;. S wh11e control of decisioné.xests in the hands of staff, Ohe can
- attend board meetingifwhere there is wideSpread Lgnorance about- theg,
i . - {
issues be1ng d1scussed Knd one can be repulsed by the pursuit §
¢ f"\ ot i
T Tof gobs by agency. board mémbers. One cpe also be appalled-at the ‘9_
. = ‘ } ‘ . \ KA .‘.. ‘ . ] _;
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ne1ghborhood participants, he may be moved to discount the opt1m1sm o
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"thinness' of aprtdcipation, and the:shaky'grounds on-which many
/’K decisiong are made. And in the, case' of black ieadership,‘one can
be angry with the‘periodic.anfi—whit@ rhetoric,, the,stridehce,

and the sheer nonsense of some of ‘what passes for "militancy."
i : .

{t is very e;sy to be "turned off" by any or all of the.

above failings.
}

more terrible tha% it is wonderful. - Our observation suggests

that such conclusioﬁs, as easy as they are to come to, would be
. 9

¢

g

| i of ehe
J It is easy to come!away saying that it is much
i

i

X

2 gross errors. Oée must see the quality of citizen involvement
’}\ - ;" '\
F within the context of all communal participation. One must see

S

»

éage of one Congressman droning away before a

'

it against the i
- ! . ~
largely empty‘chémber, while a-few of his tolleagues are lost in

¢
d ‘their own convef%ation. One must see it against all,of the
i

. - -
. . -
$

A -other experiences we have about the way in which peo
v o - :

.

ple exercise

J 1 . o s : .
- their poteritfal ‘sovereignty over their lives. And measured in . _

!

. z -

v

f this way we*musﬁ?conplude that there isindeed richness and
i = '

éomplexity?to_cikizen participatidn in these seven p%ojecté, and
/f\ that the prognodis is good, if Federal policy continueg to abet
3 . — ‘ : - ~
the local developments we have observed. " And thevprognosféhmight

.

beleven better if Federal policy Wé?e more deliberate, widespread

and clear aboutgthe purposes of citzén participation.
What is soﬁé,df the ‘evidence for. thg above optimism? For

gf when ﬁlackg hold positjons

) * b ST
- _one,-there is a strong impression th

4
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It is not at all clear that the black man in the street and the

 black leader really want control which would involve a separation

\ ' : °
- . . ¢
l]‘

staff pooitions, there seems a concomittant willingnes to work together i

v
.

with whites, and an interest in racial accommodation, if not»integra-

o v

tion. While we have noted situations where blacks refuse to differ

I

\ - : . R - N
with other blacks in the presence of a white‘audience, we have also

-

noted situations where class interest rather than’ caste posgition
f T . .8
h ]

\

prevails.\

We are also impressed with the way in which the community - .

representative tends to view his participation. (; is true that *
te 4 ~

for many black spokesmen;. the notion of participh
€ LkLp p

o

relevance; it is control of decision making they say they are after.

4

And some white '"friends' ‘'of the blatk community insist that’control

2 *, S
is in fact the only ‘relevant issue, and Federal policy ought to move

in that diréction.- But the local situation seems more--diffuse.

.

from the 1arger community. We think the call for control masks the N

following desires of the commupity representative to know what @;é‘

decision-making prerégatives are and to be listened,to if not .

followed and’ to have strong influence over the resouyrces and . .
g - ’ .

‘¢ommunal decisions which affect his life chahces. This may sound B

vt -
g

like control and-in some situﬂ/ions control may indeed be the. -
demand the Mppropriate resolution. For example,, it is clear that k
4

cqntrol was the issue in the Neighborhood Health Services Program,

-
- e
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and it is likely that the results of control in thatyéase will be salutary

o o~
* A

3 for the black community and for the quality of medical services ip that
A . - =
comuni ty - * "\. ' A - * Al B i ’ N / (24 ‘ '

Because we think control is appropriate and has important demon-

@
-

stratidn value in certain instances (e.g., Neighborhdod Health Services);

D) we have recommended that Feﬁeral policy allow for the possibility of - .~ o
Y4

local control--but not mandate 1t., We cannot recommend control as a R

» mandatory” pdlicy because of our deduction that control has a potential

for facilitating‘increaged gacial separatism, and hecause of our B

. . -

observation that many blacks a;e really asking for something different ¢

. than control..’ Ironically, the movement toward control may be hastened

. A, ‘-‘,

> by the actidns of some white leadership in abdicating situations of '

-'integrated.dgciSion making. In effect ‘the militancy of black

&

leadership (whieh can be misread s\\ﬁdemand for absolute control)
:' coupled with the timorousness of white pub11c officials, may be

3
~ e

leadLng to'a situation where community control, adversary relationshmps

i ‘ ey W8 - ,
//"and‘incrqasing racial separatism are the only poss1b1e consequences.

. B T -

= In fact there~1s evidence in the field study that_there is’ movement N -

SEee e . X = -

toward situation§ of control although we aré’unsure as to Whether . T ] K

o % . LN o A

. the causes of this movement rest in black demands, * white disincerest‘

. v’ - -
1 s, = s -

an@iabdication, or both The evidence includes the following: . %% & .

1

a) In each agency except Legal Serv1ces the percentage -

M 2,

. of blacks on a policy making pr policy/advising board eﬁceeded I ":‘ o

. -~ oo s 4
,,.‘ = - - .

“ the pencentage -of blacks in the community to be served . ,

A

R,

AN ww«ww PR
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P E

- ’ b) 1In four of Eik projects.where a policy board having'

. t

3 .
community representation, influences staff hiring, the director : ?

LN

- of the project is black . _ EE S R

.v - - . ' T ,’ ‘ * . ., o s
. c) Community representatives generally have® ‘greater ‘de facto

3 power in maklng decisions than would be expected based upon the per-
~ . . \ . S
I centage of seats they hold on'a board. This trend toward greater

.
-

R than expected 1nfluence for communitx\representatives'is . : ) ,
- ( ’

> . ~f7

exaggerated further, when ‘the community]representatives are black

& . w
=

&

- P

. ‘f d) In no case did a coalition decision group drift toward . . Bt

-

— -

becﬁming ﬁdv1sory,,and in no case dld a citizen dqminated group ' T

P . * Lo : X\,
" becOme diluted through coalition. ‘ _ ':T%ﬁ
;

f voos

7. Cel ey Of the two groups which were advisory, the one wh1ch oo

]

< B - " —— - N

N ?&igf/’ was aImost all black seemed best able to maximlze the 1nf1uencé o 2
’ N : . ) Ve ’ .
i i ) 'n\ ; .. , L. . -

: S inherent“inwbtsAadv1cefgiv1ng status. B W - , .

w
s X -~ e,

*

RV The weight of the ev1dence in these seven projects seems to . -

- Y
>

[ .i' be that we are movingvto situations of neighborhood dominance aﬁd control *o

-, But our impression of the national scéné would indicate that thiSa
4 ,;\t" ’ . B . I S N > -t * c i

movemént is a long way from being complete, and ironically it may
7__ A ‘l‘\ \l"' - .ak s

not be desired by. neighborhood leadership or local government None T

TN -t

. - o '3 -

DS i ¢ ~ - PR » -
.

of this is'qb Argue that there is not'é blackp(or a brown) community,;

(VRS -
-

. L .
. :Q.j-ﬂ_" o whose grievances are deep and»whgpe special 1nterests as a group are

4,réal Sqme Federal poIicy-has been specifically concerned w1th the o Y
. ;v /V/ kel ~ - . )
- ] N
inclusion of these aggrieved Special interest~groups in decision e .
e i i ¢ ‘ ‘ -7 . .
making.‘ In/fact the notions of "citizeh representative " "communit o, =
: <& 1 ../,L . . ) : . o
; f, o '-169- Byl R i; v =
S o :‘ e A 4- ‘ . * X ) - - . .
e { ) “J C L e . - b4 e . . "
: ) \;_ e & . " ‘ - N " . e |
. ~ - - (I - - N ] ~
.‘ S » v, R P
b . - ﬁ/ ~ Py . -~ ‘ T ~
" s -~ - ~
, e . 617@ e R
- : .2 W o PR I
- o - o < [ e )
S ¢, [ = '*\\ i
. <N Y " e o ..o |,
B s 0 YL . . R - “ - . N . LN E N
T « % > Y " P - N




s

4 <t . LB -
~ . -
-~ '
N - .
. - - - . v

representatives," "community involvement," "community deédision maker "

.

neighborhood‘representative," as ussg throughout this report
are allieuphemisms used bf‘Federal agencies.to reﬁef'to‘;epreéentatives

- ¥ . of aggrieved groups But there remain real and very different' options

-~ -

‘as to hoWothe partieipation of these representatives shall be stryctured
- 1
into community decision making,

" One 0ptf6. is ‘to onganize the aggr1eved greup—as an advisory
. . adjunct to the dec1s1on-making process, as in the‘groject Area Committee
or_the Tenants' Council. Angéher option is to include representatives
\ of these groups-as parteof a coalition of‘decision makers,Aas in the °1
o _CAA, ~the Mental ﬁealth Board ana.the Legal Services Agency. Yet another -

0 . [} .

L

ot

option is’ to turn decision méking and program control over in: ts‘

- [, L

entirety to representatives of these aggrieved groups as in the.Nei thrhood

. . &£,
Health Serv1ces.

, ﬁég . .
astructures for citizen 1nvolvmnent

. -~

7.

. ,pélicy,}and in the conflict between races,

»

2

At th1s stage 1n the-development’of citizen participatiOn

—

¢

o ° °

_We are less conv1nced that a, structure

DS

wifsee all. of.these as appropriate

"confined to adv1ce giving is tenab1e in big- city black cOmmunities.

’

o ¢« o

v ‘ . And here we would’suggest attenti,ontae g1ven to ~the. M_odel Ci’t.ies hybrid , .

"Z /,ostructure.
ras. adv1sory to a City Council but

== e y

~ : N " »
. » v .

-
:
.
N
)i =

fu

i

. i neighborhood dominated advisory group..

a * 4

In this,hybrid a neighborhood dominated adyisory group-acts

- v, Y
the City Council in turn,is baried from

/—
{ aay program moves affecting,the neighborhood Without the consent of the ..

’ ’

We. have 1abe11ed this the .

-170- °
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LT | © s/ .
, "dual §reen light" system, and it may hold great promise in our search .

for’ decentralized modes af decision making which simultaneously allow

5

s - , fer the’ application of central rationalities (e g., those developed

. e o "1
I, [

. by a city government)i
% . Co Y. - ) . : 3

> 3. Decision Making . ' /ﬁ . :
. I . 3

oL ] £ b -

- . In the previous summary sections on "representgtion" and ¢

. .
.~ . e . e \l

“participation" we have sketched the form, but not the’ conte'nt.of .

. < . v ©-
- decision making involving citizen. representatives, There is little,

- — i

- question that the form has changed‘ In every one of-the seven IR
v~ ‘projects, and se¥@n communities under observation, the '"feel" of
. . .

L% ¥

decision making is different now that the parties who were fonnerly -

- .
Y ., -

° ' the object of t:he process have become a part*' to the negotiations. : e o €
While we are certain that the process of decision making 1s ’ . - ‘e

o. "

different we are less certain a’_jo the differences in the produc Lo

B
‘- 2

K > ~

"y e In the nature of this kind of field observation, we cannot smerge e
- w-\h any substantial data pointing to differences and results which
A EEE N - » N

can b& ‘a@tributed to citizen involvement At the vei-y least ore _

- .

T

A / would*}need a field study* in which were compared agencies having

simjlar purposes but varying formats for citizen involvement

. ¢

*" m\and\most Specifically, no citizen involvement at all f . e
AT Wé did present somé material in the bod%of the report which = ¢ *, ~°

3 attempted to ,attribute program movement to citizen participation

d . = :a N . - ' ~ P -~

’ 15‘ David Grossman ’ formerly wij:h DHUD and OEO ca,lled this . )
e the "Polish parliament" system of décision making, when we S ) k
I " obsérved its scattered occurrence in the, Community Act¥on Program. e
o Actgually, it has fuch in common with thé checks and balances ST o
.+ % built into our executive-legis latﬁle relationships at.the o . T
*  Federal: level L . ¢ T e ‘

Jd . ' . %o .
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. o L e .
A::Zz/jggh evidéfice was the ability of the Housing Authd‘ity to "find" -
. : ' ¥ s

f for playground equipment.when'prodded by the Tenants' Councily .

Ehe movement toward redevelopment and new housing -in an area whlzh ‘ . )
’ , g ‘ "
appeared hopelessly stalemated prior to the involvement of” a citizens ) '

group, the move to establish a county Housing authority because . -

| 4

o

~of the influence of the citizen;dominated CAA; the incipient change .

in health service patterns for the residents of a greatly deprived ° )
These are dndeed evidences of difference . ' .
* e °

all-black neig?bo?ﬁ%od
» which wight be attrrbuted to citizen involvement.

And with"more, ,

careful attention to this‘issue of program differénce we could

. . -

undoubtedly produce additional evidence.
s » T . * H .
It would be nice to be able to argue that citizen involvement

is 1nstrume9;al in changing all kinds of patterns ih the delivery

- . s

hurt qhe case for .

— -

<

" rd
S

of resources to people in need It z?/}d not

citizen participation at ails In the-relative absence of such. .

evidence, we choose to make the case fpr.citizen par?icipation

. .
.

onmnon-instrumental grounds, , It is not thatécitizen‘participation
helpsvus to get any place faster; although it ‘may in fact.do atl IR

) K i . S | .

the good things that have been'claimed for it.(e;g., decrease . . -

. N hl
. .

. alienation, create a program constituency,.calm would be rioters, S b

etcn)r Rather we base the case for, a broadly conce1ved Federal

. citizen participation polfzy on the argument“that participation .

‘represents an unfulfilled goal;in_and of itself. It fits us well )

.* as e sociéty. ,It is what the American experiment is.abnut. ’And:perhapsA
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™ - in the process of ving Aggrieved groups influence over their resources .

- [ -
.

and commu al deci ions because it i§ right we will increase the life

v M 3
. - “
~ - [ - . - ‘ . C o

“‘chances for a of us. " . . ‘e

- -
‘

Lol Rl -

In the last part of this toncluding section we wi11 return to

- . o r

,3£~ / " the common -set. of issues which we felt needed to be takén .account

X of in khe development of Federal interagencv’minimum performance

—

' standards and in the. development of policy for a single agency

.
=~

= } °;~'
program. These issues were "representatives and a constituency,"

—

. + Maccess," "technical assistanphtw "stipends," "maximum stdndards,"

- % and "monltOring " We return to these iskues because it is likely

- 3 ;

‘that the fie1d study. has sbmethingq add to what was written at S
. J * &”‘E s - L
K the close pf the\first section of th report.f But we .also refkrn . .

out of the impenatives behind this report. We strongly believe in
m‘& N

4. .f the feasibility and wisdom of Federal minimum performance standards

P ]

. : 5 - .
. for citizen participation in all programs affecting resources for —
i £ . N Lt

aggrieved groups. We think such performancevstandards would need, = g ‘} i«

|- T asﬁa minimumb te deal with these six issues, which have already
T e ) been described 'in some detai,}. at ‘the close ’of the ‘first section of ‘t N
N . - . . N - < * - ‘ e - R . A B

)
-t

‘ the,feport..f' S .

. .- §\ - ) . 4 . -
- R - fe - - L. . .

) ’ . [y : ‘v “ o - ‘%.f" ::: . B P ;} ) R - ) -
. o ) a) Representatives and _a Const'fuencx . ooy o - L

S L Field study makes our initial recommend tions favoring

‘o LIS v e— R

P demecratic selection ‘of reyresentatives seem less than bold. The i)
# R *ﬁ:
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Core o1 cesetan b Z
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’

S k s, . TN . ‘
in the;field.- There seemg -an intuitive undergtanding that 'attempts

— . . - 3

! 9
. by "esta.blistnnent" agencies to select community representatives,
3 ¢ -
' must in fact debasé the legitimacy of those representatives, - .
The field study- material noted that in each of the seven projects

A o . . - . . .

citizen representatives\were selected by those to be represented . ;

B

'

o

and not by 7he agencies they were to be repnesentative ﬁo, Equally _ \ et ..

-
. T

mportant:from the point of Federal poiity is that none of these : -
. . . . T » .4
communities chose genera"l’ public election procedures ta secure their

L ’ c o v ) v N
representativeg, In most cases, 1nexpensive, gasy to operate

community forums were held ?here those attending ,had the opportuﬁity

v

to participate in the election of citizen representatives._; Based s T

o upon ohservation in ‘these seven ‘Icommuniei:es, coupletl nith an assessment - :

e - of .f‘ede.ral reaction to these deveIopments, we are sanguine ahout. . - M
-~ . e . - . . ‘-

securing interagency Igrseqent to afperformance standard which ?rould ./ ]

call for. "democratiQselection" !of citizen representhtives. . ' '

\ o We cautioned that it might 1’>e 1es°s»easy to secure J’:‘ederal dgency
N 5 - /)Z v

A

.
e,
-

£ S .
agreement as to the organization of a constituency for citizenJ , f/

-{gpres entatives of

- =

o e aix 9 4 an

roo
-t u

T ! 4 . ¥ .
irt, 1n these sevgn agencies, the;" state of practice / ]
j:- -* : . " o

argues that 1n

cons ti*tuen ,:wzwl ].J "fin;i

S e i -‘/ /81
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fs'we noted in eac.h \project:
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2 A wise Fede{ﬁl policy would require that cit:izen represent:at:ives

3

_ ‘stand in some relétionshigﬁo an. organized cit:iZen const:it:uency. .

& Y

But if’ Federal agencies are not: ready to deal wit:h t:he implixation%

] - for community organizat:iou, there is room for opt:im,ism that inr

U \\_—& - ’
e \\. communit:ies wit:h relat:ively 1arge minorit:y pOpulat:ions, the issf.xe -
(3 :‘

f
yould be, resolved at: ‘the local level., In a numb&r of the black

communities we observed t:he level of local orgariization insures

y a constituency for communiy:y represent:atives.
Y " In addit:ion, even if’ Federal policy were only to specify as a _
§

mininimn "democrat:ic selection procedures ," it seems likely that.

? o
L2

F
such procedures in ‘themselves' would help t:o ‘create a const:it:uency, .

#

e with or without Federal requirement:s. The purpose of Federal : : v
R Ce
B requirements would be to sharpen the policy cgtext: in those

/

. conmuniiies where local factors are not 'st:rong enough to insist:- \/\ .

~

. on democratic selection and the organiz(/ton of a ionstituency

" for cit:izen represent:at:ives )_\

L b, Access TN =
”\ ) "We have previously argued t:hat: perfomance st:andards*ough

’,

not: to limit t:he pot:ent:ial variat:ion in structures to enable access L

; . between neighborhood groups, their reﬁresent:at:ives and the est:ablished

. deq.sion-making bodies.’ The fiela study identified t:hfee such

-.‘A- - "-.

s Lo struct:ures for access l) t:hose where neighborhood resident:s sit

o B

. . in an’ é’dvisoz_:z relat:ionship to est:ablished bodies~ 2) coalit:iogg Tt




e

-
-

.where neighborhood repzesentatives share decision-making authority with .

' ’ representatives of other communal sectors; -3) decision-making bodies .

which are controlled by neighborhood representatives. . . ’ :

Each. of these structures for access to decision making,, hold

L1
-

- negative and positive consequences.; Federal policy must not prematurely |
cut off our expevience with any of them. What Federal policy must do ¢ ’

H . . ' N :
- as-a minimum is to insure that a situation ?o_f no access by citizens

. ) s . . : . '
*»$b. decision making cannot prevail in a Federally-supported program. °

- X

' S 'flie field study indicated that the two s'truc'ture‘é reflecting,

advisory access ('l‘enants' Council and - Project Advisory Com'nittee)

were each able to exert more, mf-luence on decision making than seemed oL ‘.

{' .‘ inh'erent in the advisory role, The Proj/ect Area Committee was
'y “ 3 - ‘ b
) particfflarly successful in this regard. Yet the advisory structure ’ '

¢ tor access may not allow for adequate citizen influence. . Because of

o this#failure; the advis,%‘ry' 's’t,ructur‘e,ma.y not prevail a:s_ an acceptable -
§ ? form. We have indicatéd'our great zittraction to the Model Cities ’:

A ’ advisory relationship where 4 neighborhood dominated advisory body, ' . "_'J - .'

- also had the authoritz to block p.rograntiﬂevelopment for its neighborhood
L. N T . - L] e e

~ which it did not: approve of., . ., . N

>
LT We: think Federal minimum performance stafidards ought to educate. 5

Py B .

coxmnunities as to the variety of structures enabling neighborhood aec\ess

. L:' t% decision making. But it ought not to stipulate o? mandate any of. thebc, 7—-

q\though such mandates might in’deed be approPriate for indiv 4

. . -
- -~ I [ - ¥
o 7“ . .'. . ) Lo ) , ’
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: organized access to decision making g}thin Federally sponsored
.- - e ) N * LS.

wer - programs. ' -

. ~ .c. Igchnical Assistance
. ' I ’

. .
1
d »

. - 'We were not Rreviously optimisuic about the development

of an interagency agreement providing technical assistance to aid - . :
2 ’- LSt

» @ s

neighborhood groups in developing alternatives and influencing e

t -

deécisions. Practice in the field was supportive of this pessimism -

. ) ] . . ‘ . .
. b . £ o R v ~

in- that there‘wasyalmost no evIdence of the furnishing of technical ) ©

assistance. There was one important giece of evidénce to the ) .

v .

s contrary where the black director of the Model Cities Agency

~

e -

P A I, e - i

RS S frowned ofi the notion of independent technical assistance to.g..sﬁ’g

I3 ’ ] ’ _

«»ég neighborhood groups, saying’ that he did not needsa "watchdog.'
Observation in the field has refined what we think would be .. .
agpropriate for a/minimnmrpetformandgtstan&ard. We:thinggthe provision N

. . of indeoendent technical assistance ought to be linked to the structnre

= - - . . ‘w‘ ¢ y .‘._t
\ ? - for citizen access that a local commﬁnity chooses. Where a local . ,

- . ’ - e

community chooses neighborhood control, :0f “coa tion as a structure,,

the notion of independent technical assistance be omes 1ess pertinent .

v . .
7

‘5 o It is most needed where akcess isxvia an advisory structure. In our )
‘.‘;;/A:{' K ' - ' E )
e study, the Tenants Council had the greatest apparent need for techﬂical
- . . . o 1' ) oz ‘ ‘ R ) .‘ . .
A ., e, Coe177- A
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4

assistance, A minimum perfdpm?nce standard might require that in .
. . - {“ , - .

" communities where citizen representatives were given access

through an advisory structure, funds must be made ava:Llable to

P ——

furnish staff'assistance to that advisory structure. It would |

- .

seem possible and Jseful to get interagency agreement on this

+

kind of policy for the prorvision of technical assistance, -

— .

. d, ‘Stipends: . . ] ’ ' .

» ! . -‘ : - ! "'
- Despite the chao\t)l_c state of practice with regard to the
, . e )
provision of stipends and allowances, we remain convinced that the
‘ . [ * degh ‘.*:,‘

area lends itself’to interagency agreement, It is a simple matter -

of equity, which'all those close to the issue perceive; but seem

" ‘unwilling or,unable to.cfo anything about. A .r;'anda'tory policy with

regard to the payment of stipends and allowances will be particularly

-5)',useful to_fwthose'n‘eighhorh‘ood representatives who do not app'ly for .

R4

such payments, even where -they are’eligible‘ for them, “Unfortunately,

their sense of "pride'. is aided b;' project directors who choose

] -

not to rce the issue, and in thé process’wind up with ndditional

-

-

s

program \t'unds to be spent elsewhere. A Federal poli~cy which earmarked

certain funds -for the express lpurpose of stipends and allowances

. ‘ v M N ! .
woulti be most useful ST T o . oo -
- T P P ) ‘ . ‘, _ é;?;- . :
e. Max:.mum Standards: . K N,
) . W -, ,{J «f . b « )
R " —We have commented that the 1dea’of limiting certain forjns

of ¢ tliz'en‘participation‘ \18‘ appropriate=for individual agency
. ~ . i T - LT, -~
- ' e ’x‘
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programs, but not appropriate for an interagency performance standqrd

. = 2
-

For examply Model Cities might well stipulate that a: city govern‘ment

g e

could not. surrender program accountability ito w citizen group, 3
- h A 5
. Lo~ ¢ 3 3 '
because the: retention of the city gove‘nment as an. accOuntable parfnér

. ni
*

c 13 1ngrinsic /to the purpose of: the Model Cities Pro;rm: i
. ° Our field work iﬁdicates progran; yar,iefy, and costs and -
) - benefits associated with each of these ,\;arieties, which, wo ld be
. - ‘\ l
v .lost by an’across~the-board prohibition’ of certain pract c I
‘ -~

Within certain policy minima, we make a p1ea for an

0 . ap‘proach to cf{tizen involvement Field study indicates that local

vt projects are prepared to _engage in such experimsntation within the
. . I . \ (
context of Federal regulations. .'; We would sug’é%st ?hat there 1is

too much that we don‘?t '{'gi;ow in this’ area, to arbitrarily cut off .

5y ¢+

R experimentation because of performance sta'ndards which\ specify maxima

Fre

t < e o

. - in addit-ion to minima

. _,‘ . 3.

* . : f Monitoring {

. - Wi have recommended that interagen

i '\"i’.'. . v’
R specify & minidum level of Federal staff monitorihg';é-ﬁ citizen j s
. ‘n\h B T

'_ e pa.;t\i.cipation efforts.. During the course of the fie‘f:& study, fwe

; . ~ found that each of the seven Federal staff respons:Lble for local

= . o

[

dVg

\'{ ’ S projects was knowledgeablerabout the citizen participasidt éffort,

and- in most|cases sympathetiqwith its goals. It is unlikely ;
‘ -

e
'nu

-that any agreed upon performance standdrd,s for moni‘i:oring would have :

_ .
. N "; - R
. ¥ . o o
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afficted éhe.amoun@ of time this stafi was spending withrregaro to
citizen parti gatréniheicepbﬁpossibly in thejcase of the Tenants'
./53,\£puncil. Federai'staéf in\theMWestern Region are clearly involved
with- the_issue of ﬁirticipation'and a¢corded it-an important share
of their time. It is even likely'that the quality of the 1ocah1

¢

effort owes somethi ig to the quality of rederal staff concern and

g

- _help. Surely it may be no accident -that the Public Health Services -
staff and the NIMH scaff, both of wanom -represented programs with
lodse citizen participation guidelines, were deeply involved with-

- "the Health Service and Mental Health Projects. Possibly; @8 4

. -
.. -

. ° consequence, both of these 1oc§1 programs reflected some of the
field study'shmost aggressive ﬁnd experimental steps with regaxd

to citizen involvement,

I3 ~
¥

*  We do not know whether the quantity and quality of Federal

staff presence in the West is duplicated in other’ parts of the
) : i - . ,.,3

county; It is even possible that more extensive Federal involvement

in certain regions of the country would depress the level of 1oca1
' »
. performance and experimentation with regard to citizen participation.
% We would be strongly in favor of risking this possibility through a

performance standard which mandated a certain 1eveT¢of Federal o
. » /
"stafﬁ‘concern about§citizen,participation in.1local projects.
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A Coé%luding Note - \ ) , g
1t may be that the quantity and complexity of material from the

d study has obscured the studyis most sgV‘.ent points. These .

are that citizen participation‘is there to be observed, it works,.

-
8it seems to have secured 1mportant commi tment by Federal and local

staff, and it appears to have something very useful to contribute
: . . S
to the amelioration of tensions in our society.' And\it fits the i
° ! : k) T,

American experience beautifully} so'beaufifully that'me haves” " ©

repeatedly argued that citizen participation is best viéwed as a

+ - [ v

goal for policy rather than an instrument tow&rd achieving other goals

~

N
.

(although it W1l1 accomplish that’too). e

Gounterposed against the above visible benefifts are/fhe equally
visible lacunae with regard to policy and practice. Citizen participa-

-

tion policy ‘at the Federal level is erratic, piecemeal misunderstood
and possibly not really cared about., Bat this patchwork of Federal

attitudes and practices may have hgf great utility in contributing -

Ao

to Federal and lochl experimentation,‘with regatrd to partiéipation,. f
in the decade of the 60's. We would suggest that ye have now
‘ﬁ

. w

learned enough to move beyond the benefits of a benign anarc.y iq policy,

, o
L }
to a setting forth of what_it is we have - learned and where we want to 8o
) 7 . -

g

]
with”'a Federal policy ‘for citizen participation.- To continue the "benign
. "3;%, ~r

anarchy" of .citizen participation ? ik cy into the 70’sﬁ¥gu1d be a den1al

of the utility of these experimen \years. Even more discouraging
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. of policy.

would. be the additional évidence that ®e do hot .know how to create -

* a sequence betwe?n the dex?elopmenf of knowlégge _and the development
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