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I n t r o d u c t i o n  

The unpleasantness  and i n h o s p i t a b i l i t y  of  our c i t i e s  is  il fac t  t h a t  
The Congress of t h e  U.S. can ha rd ly  be c a l l e d  i n t o  ques t ion  any longer .  

judges t h e  s i t u a t i o n  under T i t l e  I of the  "Demonstration Cities and Netro- 
p o l i t a n  Development Act of  1966" l i k e  t h i s :  

"The Congress; hereby f i n d s  and d c c l a r e s  t h a t  i aproving  t h e  q u a l i t y  
of urban l i f e  is  t h e  n o s t  c r i t i c a l  domestic problem f a c i n g  t h e  United 
S t a t e s .  The p e r s i s t e n c e  of  widespread u r b m  slums and b l i g h t ,  t h e  
concen t r a t ion  of persons of low income i n  o l d e r  urban areas and t h e  
unmet needs fcr tsddi t ional  housing 2nd conxuni ty  f a c i l i t i e s  and 
services a r i s i n g  from r a p i d  expansion of our  urban popula t ion  have 
r e s u l t e d  i n  a marked d e t e r i o r a t i o n  i n  t h e  q u a l i t y  of t h e  environment 
and t h e  l ives of l a r g e  nurrbers of our  people w'iile t h e  Nation as a 
whole prospers .  1 \ 1 1  

Quest ions  arise. 

How can t h e  most c r i t i ca l  domestic problem o f  t h e  United S t a t e s  be  
solved? How can t h e  needs f o r  a d d i t i o n a l  housing,  community f a c i l i t i e s  
and services be n e t ?  How can t h e  ewironment  and t h e  l ives  of t h e s e  l a r g e  
numbers o f  t h e  U . S .  popula t io9  be inproved? 
poor t h a t  are obviocs ly  and t o  ai1 e s s e n t i a l  e x t e n t  under ly ing  the  problem 
of urban slum and b l i g h t  be trrckled? 

How can t h e  problems of t h e  

Obviously,  s u b s t a n t i v e  programs are  needed t o  r e v i t a l i z e  and reshape  
the rundown c e n t r a l  c i t i e s  i n t o  a t t r a c t i v e  2nd c r e a t i v e  areas, f r e e  from 
poverty and resLgnat ion;  new j o b s  ne2d t o  be c ren ted ,  e x i s t i n g  employment, 
housing,  h e a l t h  s e r v i c e s ,  educa t ions1  &id a l l  o t h e r  pub l i c  f a c i l i t i e s  have 
t o  be upgraded. All t h e s e  w i l l  r cqr i i re  the concen t r a t ion  and coord ina t ion  
of a l l  kinds of r e sources ,  no t  on ly  f i n a n c i a l .  

I n  o rde r  t o  c a r r y  ou t  t h e  n z c e x a r y  programs, t hese  r e sources  w i l l  have 
t o  be r a i s e d  t o  a subs t amt i a l  m o u n t  c n  a nation-wide le-1. 
t h e  f u t u r e  and f a t e  of a n  uncountable nurrber of men, f o r  whom u l t i m a t e l y  a l l  
t h i s  w i l l  have t o  be done. 
mora l ly  unbearzble  t h a t  p l m n z r s  dec ide  ph i losoph ica l ly  what i s  b e s t  for 
everybody? Is not  i t  unb2arable t h e t  they superimpose t h e i r  p lans  on people? 
Doesn't  i t  mean t5at t h e  a f f e c t e d  people have a r i g h t  t o  dec ide  t h e i r  own 
fate? I f  they have t h a t  r i g h t ,  Coes t h i s  n o t  n e c e s s a r i l y  mean t h e i r  involve-  
ment i n  planning,  t h e i r  pa r t i c ip3 . t i on  i n  a l l  sta.ges of  t h e  process ,  i nc lud ing  
t h e  d e c i s i o n  making? 

They w i l l  a f fect  

I f  t h i s  is  r i g h t ,  does i t  no t  w a n  t h a t  it i s  

As a matter of f a c t ,  urban r e s i d e n t s  have demnded t o  be heard ,  
v igorous ly  and d i s t i n c t l y  i n  s o m  ci?scs. Today, c i t i z e n  p a r t i c i p a t i o n  has 
become a p o l i t i c a l  r e a l i t y  i n  t he  United S t a t e s .  
c i t i z e n  p a r t i c i p a t i o n  i n  t h e  b a s i c  Nodel Ci t ies  l e g i s l a t i o n  has  been imple- 
mented i n  t h e  con tex t  of a growing s o c i a l  movecent by r e s i d e n t s  of disadvantaged 

The p rov i s ion  for widespread 

1 



2 

neighborhoods for a greater role i n  neighborhood and city-wide decision 
making, 
and articles, their opinion that probably no other iseue is  as vi ta l  to the 
success of solving America's urban crisis than the v i a b l e  participation of 
urban residents i n  urban planning, 

And a great number of professionals express, in abundant discussions 

This paper intends to draw a picture of the American aspect of citizen 
participation as understood by a foreigner, 
questions concerning the idea of citizen participation and focus on problems 
of its implementation, Finally, S t  attempts to compare with one facet of the 
European scene - 0  i n  t h i s  case wtth citizen participation in Germany 0 -  and 
to draw some conclusions from the American experience for the future develop- 
ment of citizen participation in Germany. 

It w i l l  raise a number of critical 
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1. The term " c i t i z e n  pa r t i c ipa t ion"  

"Pa r t i c ipa t ion  of the  governed i n  t h e i r  government is - i n  theory - the 
cornerstone of democracy,: a revered idea tha t  i s  vigorously applauded by 
v i r t u a l l y  However, as soon as it comes t o  expla in ing  d e f i n i t e l y  
what " p s r t i c i p a t i o n  of the  governed i n  t h e i r  government" is, t h e  consensus on 
one of the most fundamental p r inc ip l e s  of a democratic s o c i e t y  seems t o  ex- 
plode i n t o  many shades and unspecif ied vagueness, 
"involvcment" or j u s t  "self-help" t o  "absolute con t ro l  of t he  governed over 
their gmernment", or even t o  ''a new kind of group therapy f o r  t h e  patholog- 
i c a l l y  men ta l - i l l  group of t h e  poors". 

The answers range from 

A t  t h i s  point it  seems t o  be necessary and worthwhile t o  take  a c l o s e r  
look a t  t h e  term "c i t i zen  par t ic ipa t ion" .  

1.1 T'?e term "c i t izen"  and some impl ica t ions  

T?.e f i r s t  h a l f  of t he  term c o n s i s t s  of "cit izen".  What does t h l s  term 
includs. and imply? 

IC a c i t i z e n  the  one who belongs t o  a community? Is i t  the  l o c a l  poli- 
t i ca l  c n i t  he  belongs t o ,  t he  munic ipa l i ty ,  c i t y ,  town, v i l l a g e  o r  whatever? 
Abundazzt examples i n  met ropol i tan  areas, however, witness  the  f a c t  that t h e  
c i t i z e n  on one s i d e  of t he  street may belong t o  one munic ipa l i ty  and h i s  
neighbor, on t h e  o ther  s i d e ,  t o  another  one. 
should t h e  c i t i z e n  on one s i d e  of the  street have the  chance and t h e  r i g h t  t o  
p a r t i c i p a t e  = because he l i v e s  i n  t h a t  community - where an i s s u e  is sub jec t  
t o  c i t i z e n  p a r t i c i p a t i o n ,  whereas h i s  neighbor would be excluded, because he 
i s  a ncn-c i t izen?  That seems reasonable .  
more a f f e c t e d  by those iissues a t  s t a k e  than h i s  neighbor l i v i n g  and p a r t i c i -  
pa t ing  i n  t h a t  very community where t h e  dec is ions  have to  be made. 

Concerning c i t i z e n  p a r t i c i p a t i o n ,  

Yet we know he might eventua l ly  be 

llould t h i s  mean t h e  p o l i t i c a l  u n i t  is use l e s s  i n  t h i s  contex t?  
purposes would t h e  c i t i z e n  be b e t t e r  def ined as the one who belongs t o  a 
neighbcrhood? 

For our 

1JF.at then is  a t'neighborhood''? There i s  hard ly  something l i k e  a n a t u r a l l y  
def ined neighborhood. The inhab i t an t s  of 
a n  are?. (defined by somebody else and labe led  thereupon ''neighborhood") are 
almost never aware of  t h e i r  status,  nor do they have an  appropr i a t e  i dea  of 
what t'rat neighborhood inight look l i k e  ( i n  regard  t o  size, number and s o c i a l  
s t rue t i i r e  of i nhab i t an t s ,  e tc . ) ,  nor are they aware t h a t  they might sha re  
p r o b l e w  and of what kind these  problems might be. 

!rhe term is more than ambiguous. 

B:rt even i f  we assume we could set  up s tandards  t o  de f ine  from case t o  
case mme or less what the unit should be,  w i th in  which everybody who belongs 
t o  it should have t h e  r i g h t  t o  p a r t i c i p a t e ,  what then does i t  mean, one 
"belongs" t o  t h a t  u n i t ?  
l i ve  the re?  O r  do you have, e.g. ,  a t  least t o  live work the re?  Or could 
i t  be regarded s u f f i c i e n t ,  f o r  t he  purpose of p a r t i c i p a t i o n  i n  genera l ,  t h a t  
you wczk l i v e  the re?  I f  t h i s  would be regarded as O b K b ,  then, i f  you just 

What makes you "to be a c i t i zen"?  Do you have t o  
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work the re ,  would you have the  r i g h t  t o  p a r t i c i p a t e  i n  c e r t a i n  ques t ions  
only? 
i n  o t h e r  ques t ions?  
t h a t  according t o  one ' s  i nd iv idua l  s p e c i f i c a t i o n s  ( i n  regard  t o  t h e  p l ace  
where one l ives  o r  works) one w i l l  have or one will not  have t h e  r i g h t  t o  
p a r t i c i p a t e  - -  of tt.h.zt kind e x a c t l y  should these  s p e c i f i c a t i o n s  be? 
"res ident"  and "worlcer" u s e f u l  c l a s s i f i c a t i o n s ?  
"welfare cases", e t c . ?  
c r imina t ion  i n  a g r e a t  d e a l  of cases?  

And o t h e r s ,  who j u s t  l ive  t h e r e ,  would they  be e n t i t l e d  t o  p a r t i c i p a t e  
If t h i s  would be regarded as c o r r e c t  - -  t h a t  is  to  say 

Are 
khat about "students",  

And would not  t h e r e  be a danger of unintended d i s -  

3 For a l i m i t e d  number of cases one could probably t ake  the  term %serf' 
in s t ead  of "c i t izen" ,  e.g., t h e  user of i n f r a s t r u c t u r a l  s e tups  o r  i n s t i t u t i o n s .  
However, aga in  t h e r e  are many problem.  HW i s ,  f o r  example, t h e  group of 
users of a freeway def ined?  
group and work toge ther  with them? 
areas assigned f o r  a freeway? 
Would they  have the  r i g h t  of p a r t i c i p a t i o n ,  too? 

How could t h e  admin i s t r a t ion  address  t o  t h i s  
And 1:hat about  t h e  i n h a b i t a n t s  of t h e  

Would they  be  included i n  t h e  group of users? 

The Department of Housing and Urbm Cwelopment (HUD) dea l ing  with 
exp la in ing  t h e  bc..sicc; of t h e  "Model Ci t ies  Progran'' has  s t a t e d  t h a t  e l i g i b l e  
c i t i z e n s  are " re s iden t s  of the  neig5borhocd and t h e  c i t y  as a whole" and t h a t  
they "should have a hand i n  i d e n t i f y i n g  t!:c problems, planning,  and c a r r y i n g  
o u t  t h e  It ha rd ly  seems t h a t  this d a f i n i t i o n  would prove i t se l f  
e f f i c i e n t  i n  severe d i s p u t e s  on who i s  e n t i t l e d  t o  vote i f  i t  comes t o  t h a t  
i n  p a r t i c i p a t i n g  c i t i z e n  grot:ps. 

1.2 The term "part ic : ipat ion" and some impl i ca t ions  

The second half o f  the  term c i t i z e n  p a r t i c i p a t i o n  c o n s i s t s  of 
"pa r t i c ipa t ion" .  1,Jhat does t h i s  term i q l y ?  

It does not  see? t h a t  this term i s  less mbiguous and manifold than  
"ci t izen";  a t  l eas t  t:he l i t e r a t u r e  on p z r t i c i p a t i o n  sugges ts  t:hat t h e r e  is 
a tremendous v a r i e t y  of op in ions  of what p a r t i c i p t i c n  means. 

Depending on t h e  miters '  bcckgroucds, par t ic ip2Cion  is def ined  as a 
process  of "sharing power", of  "gaining po;Jer", o r  "giving advice",  of "in- 
f luenc ing  decision-na.king", of "ge t t i ng  2nd being involved", o r  i s  de f ined  
as "channeling one ' s  view t o  the  power-hdders" ,  "revolution",  "reform", 
"control",  "coalit ioning" , " iden t i fy ing ,  d o c u x n t  i ng  and dramatizing needs", 
''a search  f o r  I e g i t i m c y " ,  'la cbmge  of the  ea t i re  c o x e p t i o n  of what t he  
planning process  should be", "an cxperim.mt". 

I n  a d d i t i o n ,  some speak of "true p a r t i c i p a t i o n " ,  v;hich i z p l i e s  on t h e  
o t h e r  hand something l i k e  "false" o r  "perver ted pa r t i c ipa t ion" .  
judge about  t h a t ?  Furthermore,  t h e  ques t ion  i s  d iscussed  whether p a r t i c f p a -  
t i o n  is a goa l  i n  i t s e l f  o r  whether i t  i s  a s t r a t e g y ,  a m$thod, a way t o  g e t  
t o  some goal. 

Who w i l l  
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1.3 Conclusion 

The terms "c i t i zen"  and "pa r t i c ipa t ion"  are used i n  many and sometimes 
Both terms i m p l y  a riumber of ques t ions  to  which i n  t h e  most  con t ra ry  ways. 

t h e  answers w i l l  c o n t r i b u t e  from case t o  case t o  t he  d e f i n i t i o n  of t he  various 
aspects of t h e  phenomenon " c i t i g e n  pa r t i c ipa t ion" ,  So i t  cannot be considered 
astounding,  any longer ,  t h a t  the term " c i t i t e n  p a r t i c i p a t i o n "  i s  used t o  
i d e n t i f y  so many phenomena. 
the term has  become most i r i d e s m a t  and compliant fo r  t h e  u s e  of everybody. 
That is  t h e  reason  why a v a l i d  d e f i n i t i o n  of t h e  term t h a t  would cover a l l  
phenomena cannot be given. 

After about one decade o f  widespread d i scuss ion  

It w i l l  be i n  t h e  fol lowing chap te r s  t h a t  t h e  most r e l e v a n t  a s p e c t s  of 
c i t i zen  p a r t i c i p a t i o n  i n  urban planning w i l l  be d isp layed  and d iscussed  i n  
more depth.  

2. C h a r a c t e r i s t i c  aspects of c i t i z e n  - p a r t i c i p a t i o n  

As pointed o u t  above, t h e  term c i t i z e n  p a r t i c i p a t i o n  covers many 
aspects. It can be seen, experienced,  d i scussed  and eva lua ted  from many 
po in t s  of view, and many assumptions may u n d e r l i e  t h e  va r ious  eva lua t ions .  
So i t  seems t o  be necessary and worthwhile t o  desc r ibe  f i r s t ,  on a r a t h e r  
a b s t r a c t  level,  as part of t h e  t h e o r e t i c a l  approach t o  the  phenomenon of 
citizen p a r t i c i p a t i o n ,  i t s  na ture .  This will be done by t h e  d e s c r i p t i o n  and 
d i scuss ion  of main components: among them the social, economic and p o l i t i c a l  
dimension of the phenomenon. 
c h a r a c t e r i z i n g  c i t i z e n  p a r t i c i p a t i o n ,  they may cover the most important  
a s p e c t s  and -- as there  is a g r e a t  complexity and interdependence among 
these and o the r  a spec t s  of c i t i z e n  p a r t i c i p a t i o n  -- they may be used t o  out- 
l i n e  a number of f e a t u r e s o f o t h e r  aspects, too.  

Although t h e s e  are by far not a l l  dimensions 

Fur the r  down, w i t h i n  part B, t h e  r e a l i z a t i o n  and exercise of c i t i z e n  

T h i s  i s  intended t o  cover a l s o  a number of 
p a r t i c i p a t i o n  i n  practice under va r ious  assumptions,  cond i t ions ,  suppos i t i ons  
w i l l  be descr ibed  and analyzed. 
those  aspects t h a t  could not  be d e a l t  with i n  t h i s  chapter .  

2.1 The moral o r  e th ic .  dimension 

P a r t i c i p a t i o n  i n  urban planning seems to  inc lude  t o  some e x t e n t  t h e  qua l -  
ity of an una l ienable  r i g h t .  
r e l a t i o n s  between a given  environment -- i n  t h e  wides t  conceivable  sense  =-  

and man l i v i n g  t h e r e i n .  

This is because of t he  c l o s e  i n e v i t a b l e  i n t e r -  

5 El i t scher l ich  argues t h a t  a l l  organisms can c h a r a c t e r i s t i c a l l y  be def ined  
as having i n  common b a s i c a l l y  t h e  tendency of what one may c a l l  impersonation 
or s e l f - r e p r e s e n t a t i o n .  That is t o  say, they a l l  fo l low t h e  inhe ren t ,  evolu- 
t i o n a r y  law towards inc reas ing ly  s p e c i f i c  and c h a r a c t e r i s t i c  conduct and self- 
r e p r e s e n t a t i o n .  6 
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This  is t r u e  f o r  man, too.  By bui ld ing  cities, man creates a place t o  
l i v e ;  and by l i v i n g  there, t h i s  place becomes the f i e l d  of his expression, 
of his impersonation. B u t ,  vice versa ,  t h i s  appearance, t he  r e a l i t y  of t h i s  
p lace  shaped by man, w i l l  shape him and h i s  s o c i a l  behavior and the char- 
acter of soc ie ty ,  whereof he i s  a cons t i t uen t  part. 7 

And i t  is t he re fo re  -- s i n c e  once man creates h i s  material, c u l t u r a l ,  
s o c i a l ,  and pol i t ica .1  f i e l d  of  i n t e r a c t i o n ,  i t  w i l l  shape him with the s tub-  
born i n e x o r a b i l i t y  of a stamping d i e  - -  t h a t  man has an una l ienable  r i g h t  t o  
form h i s  environment according t o  h i s  i n t e n t i o n s  and h i s  w i l l .  
t he re fo re  t h a t  i t  would seem morally unbearable and u n j u s t i f i e d  t o  take away 
from a c i t i z e n  h i s  r i g h t  of p a r t i c i p a t i o n  t o  create and reshape h i s  environ- 
ment. 
in f luence  on the  process by which dec is ions  about t h e i r  lives are made.If8 

And it is 

Or p o s i t i v e l y  expressed: people have a r i g h t  " to  have access t o  and 

2 .2  The s o c i a l  dimension 

The s o c i a l  dimension of c i t i z e n  p a r t i c i p a t i o n  is vast and manifold and 
r ep resen t s  another  s i g n i f i c a n t  component of  t he  phenomenon with a lot of 
aspects i n t e r r e l a t e d  i n  g r e a t  complexity and c l o s e l y  connected t o  aspects 
of o the r  dimensions. 
cussed he re  i n  t h e i r  r e l a t i o n  and s ign i f i cance  f o r  c i t i z e n  p a r t i c i p a t i o n :  
poverty and education. 

Two main aspects of t he  s o c i a l  dimension w i l l  be d i s -  

2.2.1 The s i p i f i c a n c e  of the  s o c i a l  dimension of c i t i z e n  p a r t i c i p a t i o n  f o r  
urban planning 

.......................................................................... 
.............. 

As mentioned above, man creates -- and w i l l  i n  t u r n  t o  the utmost con- 
ce ivable  degree be determined by -- h i s  environment. 
s o c i a l  environment too. Dignity,  p r ide ,  success ,  self-esteem, happiness are 
va lues  t h a t  depend on the  deeply rooted i n t e r r e l a t i o n s  between man and h i s  
s o c i a l  environment, to  which he i s  bound.9 
s t r u c t u r e  r ep resen t  important and s i g n i f i c a n t  f a c t o r s  f o r  t he  ind iv idua l .  
They w i l l  decide much on h i s  well-being, 
r e l a t i o n s  wi th in  a neighborhood - 0  and not j u s t  the  physical  s t r u c t u r e  of 
the neighborhood environment a lone -- is one of t h e  premises f o r  t h e  well- 
being and we l l - f ee l ing  of  the r e s i d e n t s ,  urban planning has  t o  inc lude  t h i s  
dimension too i n  i t s  e f f o r t s  t o  be undertaken. And thereby the  s o c i a l  d i -  
mention of the  phenomenon c i t i z e n  p a r t i c i p a t i o n  r ece ives  its s i g n i f i c a n c e  for 
urban planning. 

This  inc ludes  the  

So t h e  s o c i a l  environment and i ts  

As the ex i s t ence  of personal  s o c i a l  

2 . 2 - 2  Poverty and education: two major a spec t s  of the  s o c i a l  dimension of  
citizen p a r t i c i p a t i o n  

......................................... . o . . . . . . . . . . . . . e . . ~ ~ . . ~ * . * * . * ~ . .  

.................... 
2.2.2.1 Poverty 

Poverty is one of  the  major and important f a c e t s  of t h e  s o c i a l  d i m n s i o n  
of c i t i z e n  p a r t i c i p a t i o n .  And with which, s i g n i f i c a n t l y ,  the  not ions of 
"poverty" and " c i t i z e n  pa r t i c ipa t ion"  are qu i t e  o f t e n  a s soc ia t ed .  10 Although 
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c i t i z e n  p a r t i c i p a t i o n  does not  mean a p r i o r i  o r  necessa r i ly  t h a t  j u s t  t he  
poor are t o  participate.  However, as o the r  groups of soc ie ty  - -  classes 
who do b e t t e r  within t he  e s t ab l i shed  concept of a s o c i e t y  -- have always known 
how t o  play t h e i r  r o l e ,  how t o  p a r t i c i p a t e  and how t o  b e n e f i t  from a system 
t h a t  they have conceived more e a s i l y  as t h e i r s ,  i t  becomes i n e v i t a b l e  and a 
consequence most l i k e l y  t o  expect t h a t  c i t i z e n  pa r t i c ipa t ion -  q u i t e  o f t e n  
perceived as a new innovat ive idea  -- go t  labe led  as the  p a r t i c i p a t i o n  of  the  
have-nots,  the  underdogged, the  underprivi leged.  

That may serve  as a j u s t i f i c a t i o n  f o r  g iv ing  poverty t h e  p r i o r i t y  and 
some a d d i t i o n a l  weight in t h e  d e s c r i p t i o n  of the  s o c i a l  dimension of c i t i z e n  
p a r t i c i p a t i o n ,  
f requent ly  -- as a s o c i a l  phenomenon, a symptom of some malfunction i n  soc ie ty .  

Poverty can be seen and i n t e r p r e t e d  -- and i s  so q u i t e  

One i n t e r p r e t a t i o n  of t h a t  malfunction could be t h a t  s o c i e t y  t o l e r a t e s  
o r  even pa t ronizes  poverty. 
is a d e l i b e r a t e  s t r a t e g y  t o  maintain r u l e ,  o r  t h a t  poverty is the  r e s u l t  of 
t he  e x p l o i t a t i o n  of the  working class by those i n  command of the  production 
means. Before the  Subcommittee on Urban A f f a i r s  of the  J o i n t  Economic Com- 
mittee of Congress'' the  s ta tement  was made t h a t  indeed t h e  poor have become 
such as they have been thrown out of the economic system by a c a p i t a l  t h a t  
increas ingly  had become autonomous and t h a t  r u t h l e s s l y  appl ied  a technology, 
des t roying  t h e  labor  va lue  of man wi th in  wide parts of t h e  spectrum of t h e  
labor  market. The r e s u l t  was an increas ing  number of unemployable, for  whom 
t h e r e  i s  s t r u c t u r a l l y  no room i n  t he  economy today.12 
core  of t he  poor, d i f f i c u l t  t o  dea l  with i n  terms of  the  present  soc ie ty .  

I n  t h i s  case the  arguments would be t h a t  poverty 

Those became the  hard- 

The mechanisms a t  work throwing workers ou t  of t h e i r  jobs - 0  not  seldomly 
forever  -- impl ica te  an i n v i t a t i o n  t o  change the  system i n  whole o r  i n  p a r t .  
The ques t ion  is just:, how this can be achieved and what kind of a r o l e  w i l l  
c i t i z e n  p a r t i c i p a t i o n  play there in :  an  evolu t ionary  o r  a revolu t ionary .  l 3  

Another i n t e r p r e t a t i o n  would be t h a t  t o  a c e r t a i n  ex ten t ,  a t  least, not  
t h e  soc ie ty  i s  t o  blame for t he  f a c t  of widespread poverty,  but t he  poor them- 
se lves .  The argumentation would be t h a t  i t  is t he  poor who are respons ib le  
fo r  t h e i r  misfor tunes because they a r e  not  w i l l i n g  t o  use  or not: i n t e r e s t e d  
i n  the  chances society o f f e r s  then. 
the  poor l e a r n  t o  get: involved, i n t e r e s t e d  and t o  use t h e i r  own capacities 
as well a s  a v a i l a b l e  resources ;  then - -  so a t  least  i s  t h e  prophecy -- poverty 
w i l l  soon come t o  an  end. This idea is one of t he  bas i c  concepts of c i t i z e n  
p a r t i c i p a t i o n ,  and i n  a l l  programs t h a t  put stress on "c l ien t"  involvement 
t h i s  i dea  - i n  one or the  o the r  form = can be i d e n t i f i e d  as one of t he  main 
ingredien ts .  

This argument is  d i r e c t e d  towards making 

Below another  f a c e t  of t he  s o c i a l  dimension - 0  t h a t  has  a l r eady  shown 
up when poverty was discussed -- w i l l  b r i e f l y  be discussed:  education.14 

2.2 .2 .2  Education 

F i r s t  oE a l l ,  t he  negation of educat ion - -  namely no educat ion -- may 
be an incen t ive  €or c i t i z e n  p a r t i c i p a t i o n  t o  come i n t o  being. 
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c i t i z e n  p a r t i c i p a t i o n  does not  mean a p r i o r i  o r  necessa r i ly  t h a t  j u s t  t he  
poor are t o  participate.  However, as o the r  groups of  s o c i e t y  -- classes 
who do b e t t e r  w i th in  t h e  e s t ab l i shed  concept of a society -- have always Irnown 
how t o  play t h e i r  r o l e ,  how t o  p a r t i c i p a t e  and how t o  b e n e f i t  from a system 
t h a t  they have conceived more e a s i l y  as t h e i r s ,  it becomes i n e v i t a b l e  and a 
consequence most l i k e l y  t o  expect t h a t  c i t i z e n  pa r t i c ipa t ion - -  q u i t e  o f t e n  
perceived as a new innovat ive idea  - 0  go t  labe led  as t h e  p a r t i c i p a t i o n  of the 
have-nots,  the  underdogged, the  underprivi leged.  

That may serve  as a j u s t i f i c a t i o n  f o r  g iv ing  poverty t h e  p r i o r i t y  and 
some a d d i t i o n a l  weight i n  t h e  desc r ip t ion  of t he  s o c i a l  dimension of c i t i z e n  
p a r t i c i p a t i o n .  
f requent ly  0 -  as a s o c i a l  phenomenon, a symptom of  some malfunct ion i n  soc ie ty .  

Poverty can be seen and i n t e r p r e t e d  - 0  and is so q u i t e  

One in te rpre ta t i .on  of t h a t  malfunction could be t h a t  s o c i e t y  t o l e r a t e s  
o r  even pa t ronizes  poverty.  
is a d e l i b e r a t e  s t r a t e g y  t o  maintain r u l e ,  or t h a t  poverty is t he  resu l t  of 
the e x p l o i t a t i o n  of the working class by those i n  command of the production 
means. Before the  Subcommittee on Urban A f f a i r s  of the  J o i n t  Economic Com- 
mittee of Congress'' t h e  s ta tement  was made t h a t  indeed the poor have become 
such as they have been thrown out  of t he  economic system by a c a p i t a l  t h a t  
increas ingly  had became autonomous and t h a t  r u t h l e s s l y  appl ied  a technology, 
des t roying  t h e  labor  va lue  of man wi th in  wide parts of t he  spectrum of t h e  
labor  market. The r e s u l t  was an increas ing  number of unemployable, for  whom 
t h e r e  is s t r u c t u r a l l y  no room i n  the  economy today.12 
core of t he  poor, d i f f i c u l t  t o  dea l  with i n  terms of the  present  soc ie ty .  

I n  t h i s  case the  arguments would be t h a t  poverty 

Those became the  hard- 

The mechanisms a.t  work throwing workers ou t  of t h e i r  jobs -- not  seldomly 
forever  -- impl ica te  an i n v i t a t i o n  t o  change the  system i n  whole o r  i n  p a r t .  
The quest ion is j u s t ,  how t h i s  can be achieved and what kind of a r o l e  w i l l  
c i t i z e n  pa r t i c ipa t ion ,  play the re in :  an evolu t ionary  or a revol.utionary.13 

Another i n t e r p r e t a t i o n  would be t h a t  t o  a c e r t a i n  e x t e n t ,  a t  least, no t  
t he  soc ie ty  i s  t o  blame fo r  t he  f a c t  of widespread poverty,  but the  poor them- 
se lves .  The argumentation would be t h a t  i t  i s  t h e  poor who are respons ib le  
for  t h e i r  misfor tunes because they are not  w i l l i n g  t o  use or not i n t e r e s t e d  
i n  the  chances s o c i e t y  offers then. 
the  poor l e a r n  t o  g e t  involved, i n t e r e s t e d  and t o  use t h e i r  own c a p a c i t i e s  
as well as a v a i l a b l e  resources ;  then -- so a t  least  i s  t h e  prophecy -- poverty 
w i l l  soon come to  an end. 
p a r t i c i p a t i o n ,  and i n  a l l  programs t h a t  put stress on "c l ien t"  involvement 
t h i s  i dea  - i n  one o r  t he  o the r  form - can be i d e n t i f i e d  as one of the  main 
ingredien ts .  

This argument is d i r e c t e d  towards making 

This idea  is  one of t he  bas i c  concepts of c i t i z e n  

Below another  f a c e t  of the  s o c i a l  dimension -- t h a t  has  a l ready  shown 
up when poverty was discussed -- w i l l  b r i e f l y  be discussed:  education.14 

2.2 .2 .2  Education 

F i r s t  oE a l l ,  t he  negat ion of educat ion - 0  namely no educat ion -- may 
be an incen t ive  f o r  c i t i z e n  p a r t i c i p a t i o n  t o  come i n t o  being. 
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d i r e c t l y  or i n d i r e c t l y ,  c i t i z e n  p a r t i c i p a t i o n .  Then, t h e  economic prerequi -  
s i tes for c i t i z e n  p a r t i c i p a t i o n  w i l l  be d i scussed  i n  more detail. 

An unpleasant  or  unbearable  economic s i t u a t i o n  migh:: i n  a number of 
cases be regarded  as 2 dozinant  s t l i d u s  f o r  c i t i z e n  p a r t i c i p a t i o n  t o  come 
i n t o  being.  This  may apply t o  t h e  consumer, t h o  w i l l  f i n d  h imsel f  be ing  ex- 
p l o i t e d  by d i sc r imina to ry  bus iness  p r m t i c e s  o r  j u s t  by u n j u s t i f i a b l e  high 
prices, sl.oppy services, c t c .  And t h i s  cray apply t o  t h e  owner of a small 
bus iness ,  who may c o n s t a n t l y  Ezct i l l e g a l  o r  u n f a i r  bus iness  practices as 
be ing  e x p l o i t e d ,  d i s c r i n i n a t e d  o r  even e x t o r t e d  by t h e  l a r g e r  and more power- 
f u l  bus inesses  ( t r u s t s ,  banks,  e t c . ) .  The i n c e n t i v e  would be i n  t h e s e  cases 
t o  s t r ive €or a more s a t i s f e c t c r y  econonls  s i t u a t i o n  by those means t h a t  
c i t i z e n  p a r t i c i p a t i o n  can provide.  

2.3.1.2 Economic devclopacnt  induciq3 urban reneva1 

Close ly  r e l a t e d  t o  t h e  x p e c t  of d i sc r imina to ry  o r  e x p l o i t a t i v e  economic 
p r a c t i c e s ,  be ing  incen t iva  f o r  c i t i z e n  p a r t i c i p a t i o n ,  i s  t h e  a s p e c t  of economic 
development as an  i m e n t i v e  f o r  c i t i z e a  p c r t i c i p t i o n ,  because i t  induces 
urban renewal and urban pLaiinLiig. 

Today's economy i s  ?:;'e o r  127s pernznent ly  growing and changing i t s  
s t r u c t u r e .  Th i s  a f f e c t s  d i r e c t l y  urbc7.n s t r u c t u r e s  3 s  t h e  economic ac t iv i t ies  
are loca ted  t h e r e i n .  To take on ly  one of c o u n t l e s s  nunbers  o f  examples t h a t  
could be given:  t h e r e  i s  t h e  t c r t i e r y  cco~ornic  s e c t o r  t h a t  d r a s t i c a l l y  ex- 
pands and i s  i n  p e r m n e n t  nced fc-: ncrc space f o r  i t s  ac t iv i t i e s .  Charac te r -  
i s t i c a l l y ,  t hese  a c t i v i t i e s  have il t e x l e n s y  t o  zzg lone rn te  for a number of  
well-known reasons  i n  the  inne r  c i t i e s  - c o n  o r  less  - a t  l e s t  i n  Germany 
and i n  many o t h e r  Europcan c o u n t r i e s .  A s  t he  c q a c i t y  of  t h e  e x i s t i n g  inne r  
c i t i e s  is l i m i t e d  by s e v e r a l  co!?stxaints,  they are supplemented by a d d i t i o n a l  
areas surrounding then. Furthermore,  l i y i t a t i o n s  o f  t h e  access t o  inne r -  
c i t i es  are removed and t h e  i n c n r - c i t i e s  thernr21-ms reo: ganized.  A l l  t h i s  
a f f e c t s  c i t i z e n s  d i r e c t l y  as they m3.y o f t e n t i r , z s  l i v e  IL t h e  p rospec t ive  ex- 
t ens ion  areas of the c i t y  core CL' c s  t k i r  mighborhood may be d iv ided  o r  
des t royed  by new t r a f f i c  lir,es, x c h  as v i d e  hig,'i?v:c?ys , vast i n t e r s e c t i o n  areas, 
etc.  

Economy may induce i r - d i r e c t l y  cit 'zcn p z r t i c i p n t i o n  as poverty may grow 
by i ts  structural changes (see ~:'uovc). ?>is  cz-?-n c"f fec ts  t h e  urban scene 
because c e r t a i n  arezs r a y  becom s1u:x r r x l  t h e i r  i n h s b i t a n t s  poss ib ly  will 
represent j u s t  t h a t  c e r t a i n  cl-?.rs t 5a t  i s  most ly  s u b j e c t  t o  t h e  change i n  t h e  
economic system. Arid as the  sre3 becoms  a slum, renewal will probably be 
under taken sooner 01: l a te r .  

2 . 3 . 2  Economic prci:cquisites f o r  e f f e c t i v e  c i t i z e n  p a r t i c i p a t i o n  .......,..................................,.................*.~..~.*~~~ 
Besides t h e  economic i n c e n t i v e s  thc t  will induce c i t i z e n  p a r t i c i p a t i o n ,  

t h e r e  is t h e  a s p e c t  of t h e  ind i spensab le  econoaic  p r e r e q u i s i t e s  for effective 



c i t i z e n  p a r t i c i p a t i o n .  
t h e  given contex t .  
has  t o  be seen  i n  t h a t  i t  w i l l  be t h e  economic resources  of  a c i t i z e n  p a r t i -  
c i p a t i o n  group which very  l i k e l y  put  s t rong  l i m i t a t i o n s  on i t s  e f f e c t i v e n e s s .  
For example, t h e  implementation and f e a s i b i l i t y  o f  s t r a t e g i c  a l t e r n a t i v e s  to 
be developed i n  order  t o  reach  t h e  s p e c i f i c  and e s t ab l i shed  goa l s  of a 
p a r t i c i p a t o r y  group, depend much on the  presence of f i n a n c i a l  and o t h e r  material 
resources .  

This is obviously the  more r e l e v a n t  a spec t  w i th in  
The importance of t h i s  aspect of t h e  economic dimension 

2.3.2.1 Financ ia l  resources  

There is t h e  ques t ion  of money. Pbney w i l l  always be necessary t o  pay 
f o r  t he  c o s t s  of an  organiza t ion .  The a v a i l a b i l i t y  or absence o f  f i n a n c i a l  
resources  w i l l  dec ide  t h e  goals being reached or not ,  o r  t h e  process  of  i n -  
volvement being i n i t i a t e d  o r  kept  going. 

2.3.2.1.1 The s i g n i f i c a n c e  of f i n a n c i a l  resources  fo r  p a r t i c i p a t o r y  groups 

The g r e a t  in f luence  of f i n a n c i a l  resources  can e a s i l y  be r e a l i z e d  when 
tak ing  i n t o  cons ide ra t ion  t h a t ,  c h a r a c t e r i s t i c a l l y ,  planning r e q u i r e s  con- 
s i d e r a b l e  expendi tures  i n  order  t o  be s u f f i c i e n t l y  profound. A profound 
planning, o r  proposalis towards a b e t t e r  planning, can ha rd ly  be done without  
q u a l i f i e d  professiona, l  a s s i s t a n c e .  Q u a l i f i e d  p ro fes s iona l  a s s i s t a n c e ,  however, 
is expensive and has  t o  be paid somehow. 

In a d d i t i o n ,  c i t i z e n  p a r t i c i p a t i o n ,  bear ing  in mind to be meaningful and 
p o t e n t i a l ,  needs t o  be organized. As t h e  problems grow, t h e  work to  do w i l l  
grow, too,  B u t  t h e  g r e a t e r  t h e  work grows, t h e  less p a r t i c i p a n t s  w i l l  be 
able t o  do completely without  some kind of organiza t ion .  In  t h e  long run  
only  some permanent s t a f f ,  which may be small i n  s i z e ,  w i l l  a s s u r e  continuous 
work and e f f e c t i v e  a c t i v i t y .  And aga in ,  o rgan iza t iona l  s t r u c t u r e s  have t o  
be paid.  Espec ia l ly  i n  regard  t o  t h e  problems of h i r i n g  s t a f f ,  t h e  a v a i l -  
a b i l i t y  of f i n a n c i a l  resources  must be s u r e  f o r  comparatively long terms as 
one cannot h i r e  today and f i r e  tomorrow. I n  add i t ion ,  rooms have t o  be 
r en ted ,  equipment has  t o  be bought, etc. This  is because t h e r e  i s  o f f i c e  
space normally not  j u s t  a t  the d i sposa l  of p a r t i c i p a t o r y  groups. 
from time to  t i m e  they need t o  react extremely f a s t  ( t h a t  i s  within hours) ,  
they need equipment t o  p r i n t  f l y e r s ,  pos t e r s ,  pamphlets and so on to  cal l  
t h e  community f o r  mass demonstration, meetings,  hear ings ,  and what else might 
be necessary t o  in su re  support  . 

And as 

A l l  this is t o  demonstrate how dependent c i t i z e n  p a r t i c i p a t i o n  is on 
an  adequate o rgan iza t ion  s t r u c t u r e  and i t s  s t a f f  and thereby on economic 
resources .  

2.3.2.1.2 The s i g n i f i c a n c e  of t h e  source  

C lea r ly  t h e  importance of a s teady  f low of  funds emerges. Where are 
these  funds t o  come from? 
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P r i n c i p a l l y ,  one can t ake  t h e  p o s i t i o n  t h a t  t h e  necessary  funds have t o  
be c o l l e c t e d  from the  c o n s t i t u e n t  members of a c i t i z e n  p a r t i c i p a t i o n  group. 
This  p o s i t i o n  i s  talcen from time t o  time as i t  i n h e r i t s  one major advantage: 
t h e  o rgan iza t ion  is  completely independent o f  o u t s i d e  sources  and t h e r e f o r e  
independent of any "s t r ings"  u s u a l l y  i n d i r e c t l y  a t t ached ,  independent of any 
p res su res  from o u t s i d e  and from the  temptat ion of barga in ing  for money a g a i n s t  
i d e a s  and goals .15 

As up t o  now those  being t h e  most underrepresented are t h e  poor and as 
they are t h e  ones most badly i n  need of some type o f  p a r t i c i p a t i o n ,  r ep re -  
s e n t a t i o n  and exercise of power through t h e i r  o rgan iza t ions ,  t h e  ques t ion  
arises, whether t h e  s o c i e t y  as a whole i s  not  r e spons ib l e  t o  pay t hese  funds. 
This  would seem t o  be fa i r  and according t o  democratic i d e a l s .  But as long 
as t h e r e  is made no f i r m  commitment by t h e  government (whatever kind of 
government i t  may be) towards a guarantee  f o r  f u r t h e r  payment f o r  long 
terms and as long as t h e r e  i s  no l e g a l  r i g h t  f o r  t hese  groups t o  claim t h e i r  
funds i n  c o u r t  ( i f  no t  p a i d ) ,  a g r e a t  danger ( t h a t  is involved i n  any o u t s i d e  
and v o l u n t a r i l y  f i n a n c i a l  g r a n t s )  appears:  namely the  withdrawal of funds. 
The withdrawal of funds w i l l  cause d i s a s t r o u s  r e s u l t s  f o r  those  o rgan iza t ions  
because i t  w i l l  cause, a lmost  a l l  of a sudden, a g r ind ing  h a l t  t o  even t h e  
b e s t  work, t h e  most ambit ious p r o j e c t s .  
be discharged  and the best-informed, those  who know most about  planning i n  
gene ra l  and t h e  g iven  s i t u a t i o n  s p e c i f i c a l l y ,  w i l l  have t o  go. 

I n  a d d i t i o n  t h e  s ta f f  will have t o  

A t  t h e  same time as one w i l l  become aware of t h e  danger inhe ren t  i n  
t h e  dependab i l i t y  on unpredic tab le ,  vague funds,  one has  t o  v e r i f y  the 
tremendous temptat ion t h a t  o r i g i n a t e s  j u s t  i n  t h i s  weakness of t h e  r e a l i z a -  
t i o n  potent ia l .  of  c i t i z e n  p a r t i c i p a t i o n .  
imagine how soon p res su re  w i l l  be put  on p o l i t i c i a n s  o r  a d m i n i s t r a t o r s  t o  
have them withdraw funds or any o the r  kind of a s s i s t a n c e ,  i f  t h e  kind of 
p a r t i c i p a t i o n  chosen by the  c i t i z e n s  i s  no longer  i n  accordance with the 
aims, a l r eady  e s t a b l i s h e d  i n t e r e s t s  by s o c i e t y .  Experience showed o f t e n  
enough -- as w i l l  be d e t a i l e d  f u r t h e r  below -- t h a t  the o p t i o n  of withdrawing 
funds,  or at  least t h e  t h r e a t  t o  do so, was s u c c e s s f u l l y  used to  e r a d i c a t e  
d i sag reeab le  p o l i t i c a l  t endencies  of c i t i z e n  p a r t i c i p a t i o n  groups.  The 
f r u s t r a t i o n  and b i t t e r n e s s  on t h e  s i d e  oE p a r t i c i p a n t s ,  t h e i r  hate and r e a d i -  
ness  f o r  uncont ro l led  a c t i o n s  i s  not  t oo  d i f f i c u l t  t o  understand and seems 
very o f t e n  more than  j u s t i f i e d .  However, the ingenui ty  t o  c u t  o f €  d i sag ree -  
a b l e  tendencies  is g r e a t  and not  l i m i t e d  t o  the  g iven  example. 

Not much f an ta sy  i s  necessary t o  

Another method, by far more e legan t ,  smoother and not  so s t a r t l i n g  i n  
t h e  p o l i t i c a l  scene,  is t o  buy o f f  t h e  most active l eade r s .  S ince  i n  gene ra l  
t he  l e a d e r s  command t h e  g r e a t e s t  s k i l l  and knowledge i n  how t o  n e g o t i a t e  
wi th  the  publ ic  admin i s t r a t ion  and o t h e r  r e l e v a n t  p o l i t i c a l  o r  economic forma- 
t i o n s  o f  a s o c i e t y  and s i n c e  they are very  o f t e n  t h e  most stimulative p a r t s  
w i t h i n  an o rgan iza t ion ,  t h e i r  pay-off w i l l  cause g r e a t  nega t ive  effects on a 
c i t i z e n  p a r t i c i p a t i o n  o rgan iza t ion  and i t s  power p o t e n t i a l .  B u t  f o r t u n a t e l y  
the  buy-off of l e a d e r s  i s  not  without  nega t ive  imp l i ca t ions  f o r  t he  buyers .  
What l i m i t s  t h i s  way t o  g e t  r i d  of a p o l i t i c a l  opponent and t h e  i d e a s  
f o r  which they f i g h t .  As they  h i r e  c i t i z e n  l e a d e r s ,  they pay a t  t h e  same 
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time f o r  i n f i l t r a t i o n 1 6  f o r  one can expect  t h a t  t he  conv ic t ions  of t h e  
c i t i z e n  l eade r s  w i l l  no t  n e c e s s a r i l y  d isappear ,  when they l eave  t h e i r  par- 
t i c i p a t o r y  groups. 

2 . 3 . 2 . 2  Other resources  

Although the  ques t ion  of f i n a n c i a l  resources  seems t o  be most important  
i n  t h e  contex t  of t he  c r i t i c a l  d i scuss ion  and eva lua t ion  of  the economic 
p r e r e q u i s i t e s  f o r  e f f e c t i v e  c i t i z e n  P a r t i c i p a t i o n ,  i t  m u s t  a t  least be men- 
t ioned  he re  t h a t  o the r  r e sources  can have some importance,  too ,  f o r  p a r t i c i -  
pa tory  groups. 
equipment o r  f ac i l i t i e s  (as rooms, e tc . )  from o u t s i d e ,  t h a t  is t o  say  e i t h e r  
from o t h e r  e x i s t i n g  o rgan iza t ion ,  such as churches,  e x i s t i n g  e t h n i c  groups,  
etc.  , o r  from t h e  publ ic  admin i s t r a t ion .  

Among these  may be mentioned t h e  lending o f  personnel ,  

2.4 The D o l i t i c a l  dimension 

C i t i z e n  p a r t i c i p a t i o n  would only  have been descr ibed  p a r t l y  wi thout  t h e  
The p o l i t i c a l  dimension has  outs tanding  a s p e c t s  of i t s  p o l i t i c a l  dimension. 

importance, as i t  desc r ibes  and covers  many aspects of c i t i z e n  p a r t i c i p a t i o n ,  
and probably may come c l o s e s t  t o  w h a t  t h i s  phenomenon is .  

P a r t i c i p a t o r y  groups i n  t h e i r  s t r u g g l e  a g a i n s t  g r ievances  and hardships  
w i l l  f i n d  themselves,  a lmost  au tomat i ca l ly  and q u i t e  n a t u r a l l y ,  i n  a competi- 
t ive  s i t u a t i o n  with o the r  and a l r eady  e s t a b l i s h e d  i n t e r e s t s  i n  soc ie ty .  They 
w i l l  t h e r e f o r e  have t o  recognize the  n e c e s s i t y  t o  l e g i t i m a t e  t h e i r  i n t e n t i o n s  
and t o  d e f i n e  a s t r a t e g y  f o r  t h e i r  a c t i o n s .  However, t h e  p r e r e q u i s i t e  t o  do 
so is, very  l o g i c a l l y ,  t o  a r t i c u l a t e  c l e a r l y  what they wish to achieve.  
Otherwise,  t he  l e g i t i m a t i o n  of  t h e i r  claims and the  d e f i n i t i o n  of a s t r a t e g y  
will be impossible ,  because i f  t h e r e  i s  no g o a l ,  where then  could a s t r a t e g y  
be d i r e c t e d ?  About t h a t  t h e  d e f i n i t i o n  of a s t r a t e g y  r e q u i r e s  a profound 
understanding of  t he  p o l i t i c a l  decision-making process  and i t s  mechanisms. 
And i t  is  because of t hese  c h a r a c t e r i s t i c s  - -  i d e n t i f i c a t i o n  and a r t i c u l a t i o n  
of needs,  goa l s  and claims i n  a proper manner wi th in  t h e  framework of s o c i e t a l  
r u l e s ,  t h e  competi t ion with o t h e r s  w i th in  t h i s  framework f o r  more power, more 
r i g h t s ,  more in f luences  on the  a f f a i r s  of t he  pub l i c  and t h e  d e f i n i t i o n  of a 
s t r a t e g y  t o  achieve t h e  a r t i c u l a t e d  goa l s  -- t h a t  c i t i z e n  p a r t i c i p a t i o n  is 
b a s i c a l l y  a p o l i t i c a l  process .  

A number of  a spec t s  of t h e  p o l i t i c a l  dimension of  c i t i z e n  p a r t i c i p a t i o n  
s h a l l  be d iscussed  he re  i n  f u r t h e r  d e t a i l .  

2.4.1 Education 
.e.............. 

As a l r eady  mentioned above, where i t  was d e a l t  with under t h e  s o c i a l  
dimension of c i t i z e n  p a r t i c i p a t i o n ,  educa t ion  i s  a l s o  one of t h e  f a c e t s  of 
t h e  p o l i t i c a l  dimension. This  i s  because t h e  concern for educa t ion  r e p r e s e n t s  
t he  b a s i c  democratic i d e a l  of  e q u a l i t y  t o  develop a l l  i n d i v i d u a l s  as persons.  
This  concern f o r  t he  development of t h e  ind iv idua l  person is t o  h e l p  him 
a t t a i n  s e l f - r e a l i z a t i o n  and s e l f - f u l f i l l m e n t  which can be understood as t h e  
o r i g i n a l ,  e t h i c a l  g o a l s  of t h e  democratic idea .  Close ly  r e l a t e d  t o  t h i s  goa l  
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is  the  democratic concern t o  enable  c i t i z e n s  t o  use t h e i r  mind i n t e l l i g e n t l y  
and c r i t i c a l l y  i n  regard  t o  a l l  p o l i t i c a l  quest ions open t o  dec is ion .  
i s  an indispensable  necess i ty  wi th in  the  ideology of a democratic s o c i e t y  
(as w i l l  be shown i n  more d e t a i l  when t h e  idea  of democracy i s  d i scussed) ,  
The i n t e l l i g e n t  and cr i t ical  use of the  mind of c i t i z e n s  is  then, indeed, 
what app l i e s  fo r  t h e  process of l ea rn ing  undertaken t o  understand p o l i t i c a l  
mechanisms. As on one hand t h i s  process of  learn ing  and understanding has  
been i d e n t i f e d  as the  i n i t i a l  s t age  f o r  t he  d e l i b e r a t e  development of stra- 
t e g i e s  and t h e i r  f u r t h e r  exercise, and as on the  o the r  hand p o l i t i c a l  
mechanisms are today most complex (because they are c l o s e l y  i n t e r r e l a t e d  t o  
a l l  o the r  f i e l d s  i n  s o c i e t y ) ,  t he  importance of educat ion emerges c l e a r l y :  
educat ion has  t h e  r o l e  t o  provide the  b a s i s  f o r  any p o l i t i c a l  understanding, 
f o r  any meaningful p o l i t i c a l  ac t ion .  

This 

2 . 4 . 2  Legitimacy ......... ....... 
Legitimacy i s  obviously another  aspec t  of t he  p o l i t i c a l  dimension. 

The problem of legi t imacy is ac tue ,  because those br inging forward an idea  
f o r  change i n  soc ie ty  w i l l  always f ind  themselves i n  competit ion with es tab-  
l i s h e d  i n t e r e s t s  and w i l l h a v e t o  seek some kind of j u s t i f i c a t i o n  f o r  t h e i r  
proposals  t o  be heard,  taken i n t o  cons idera t ion  and given way., 
f i c a t i o n  of  innovat ive proposals is necessary as new planning ideas ,  e s p e c i a l l y  
those of the  underprivi leged,  w i l l  impose l i m i t s  on t h e  so-far executed f r ee -  
dom of o t h e r s  and t h e i r  e s t ab l i shed  i n t e r e s t s .  That new l i m i t s  and restric- 
t i o n s  have t o  be imposed on t h e  freedom of o t h e r s  i s  so, s i n c e  i n  today 's  
s o c i e t i e s  t h e r e  are hard ly  even the  t i n i e s t  spo t s  of the  s o c i a l ,  economic o r  
p o l i t i c a l  domains l e f t  uncovered o r  unclaimed as l e g i t i m a t e  t e r r i t o r y  by 
r ep resen ta t ives  of h i t h e r t o  e s t ab l i shed  i n t e r e s t s .  And even i f  such spo t s  
could be found, i t  is hard t o  imagine how someone could claim t h i s  t o  be h i s  
l eg i t ima te  f i e l d  of inf luence  and ex i s t ence  without  c o n f l i c t i n g  i n  t h a t  o f  
o the r s .  Therefore,  c i t i z e n  p a r t i c i p a t i o n  groups necessa r i ly  have t o  c o n f l i c t  
with those whose func t ions  o r  purposes have h i t h e r t o  been acknowledged and 
have not  been l imi t ed  so far, 
and claim e f f e c t i v e l y  having a l e g i t i m a t e  t i t l e  t o  br ing  t h a t  kind of changes 
about t h a t  the planning proposals  imply. 

This  j u s t i -  

And t he re fo re ,  the problem arises t o  j u s t i f y  

This problem i s  inherent  i n  a l l  innovat ive planning and not j u s t  a 
c h a r a c t e r i s t i c  o f  planning proposals  of p a r t i c i p a t o r y  c i t i z e n s .  However, 
they face t h i s  problem because t h e i r  appearance on the  p o l i t i c a l  s t a g e  is 
o f t e n  innovat ive and they are regarded not  t o  command the  sources  of  Pegi t -  
imations usua l ly  claimed by t h e i r  competitor.  

As such l eg i t ima t ions  are known e x p e r t i s e ,  bureaucra t ic  p o s i t i o n  and 
professiona1: 'values.  17 

2.4.2.1 The a u t h o r i t y  of e x p e r t i s e  

The l eg i t ima t ion  f o r  i n t e rven t ion  of planning based on t h e  "au thor i ty  
of expe r t i s e"  says  t h a t  planning need not  be involved i n  the  p o l i t i c a l  pro- 
cess and i ts  i r r a t i o n a l i t i e s  and oppor tun i s t i c  bargaining,  but  should be 
devoted t o  profess iona l  e x p e r t i s e  only.  
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2 . 4 . 2 . 2  The a u t h o r i t y  of bureaucracy 

The l e g i t i m a t i o n  by t h e  "au tho r i ty  of  bureaucracy", however, i s  based 
on t h e  experience t h a t  p o l i t i c a l  independent planning l eads  t o  i s o l a t i o n ,  
impotence and f u t i l i t y .  Therefore  i t  promotes the  c l o s e  i n t e r r e l a t i o n  of 
politics and admin i s t r a t ion ,  arguing t h a t  t h e  planner  thereby w i l l  g e t  t h e  
l e g i t i m a t i o n  for a l l  h i s  doing from t h e  p o l i t i c i a n  who i n  t u r n  g e t s  his 
power and r e s p o n s i b i l i t y  from the v o t e r .  

2.4.2.3 The a u t h o r i t y  of p ro fes s iona l  va lues  

However, as scope and complexity o f  pub l i c  bureaucrac ies  make them i n -  
c r e a s i n g l y  independent of review by e l e c t e d  o f f i c i a l s ,  because they,  t h e  
bureaucrac ies ,  c o n t r o l  t h e  b igges t  p a r t  of information and they  o u t l a s t  t h e  
p o l i t i c i a n s ,  t he  l e g i t i m a t i o n  by the  "au thor i ty  o f  p ro fes s iona l  va lues"  was 
sought.  This  approach seeks  leg i t imacy i n  p ro fes s iona l  va lues  t o  which t h e  
planner  is committed, 
l aden  profess ion .  

This is  easy t o  do, as urban planning i s  s t i l l  a va lue-  

2.4.2.4 The a u t h o r i t y  of t h e  consumer 

These sources  of l e g i t i m a t i o n s  f o r  innovat ive  planning n o t  being con- 
s i d e r e d  too r e l i a b l e  o r  too profound, another  source  was sought.  It was 
found i n  t h e  l e g i t i m a t i o n  by the  consumer. 
legitimacy f o r  programs, reforms or proposals  by g e t t i n g  endorsement and 
suppor t ,  or by being c rea t ed  by t h e  r e c i p i e n t s  of t hese  programs, services, 
etc. It is  based on t h e  needs of people t o  be se rv iced .  Ul t imate ly ,  t he  
aspects of t h e  moral dimension and t h e i r  imp l i ca t ions ,  as described above, 
can be foundagainbehind  t h e  argument: i f  a human being has a r i g h t  t o  dec ide  
how t h e  environment shall look and be  formed, because of him being inescapably 
exposed to  t h i s  environment (which will g r a c e l e s s l y  shape him), and i f  t he re -  
f o r e  a l l  planning is  f i n a l l y  f o r  t h e  b e n e f i t  of t h e  human being,  why then  
not  t ake  him as t he  y a r d s t i c k ?  
b e s t  t h e  needs of t h e  people? 
t h e i r  needs b e s t ?  

This  approach tr ies t o  o b t a i n  

Why s h a l l  t h e  t echn ic i ans ,  t h e  p lanners  know 
bhy not  assume t h a t  t h e  people themselves know 

This approach is  a way o u t  of t h e  dilemma of t h e  dead-end roads ,  i n t o  
which t h e  o t h e r  t h r e e  approaches had run ,  and provides  a n  effective l e g i t i -  
mation not  on ly  f o r  planning of t h e  admin i s t r a t ion ,  bu t  a l s o  fo r  planning 
e f f o r t s  undertaken by c i t i z e n s '  p a r t i c i p a t o r y  groups. 

As a d i r e c t  consequence of the e f f o r t s  t o  f i n d  l e g i t i m a t i o n  f o r  inno- 
vative planning and by t h e  approach t o  l e g i t i m a t e  planning by t h e  consumer, 
a new method of planning cane i n t o  being t h a t  hencefor th  served  t h e  c l i e n t e l e  
of p a r t i c i p a t o r y  c i t i z e n s :  advocacy planning. This  kind o f  planning w i l l  be 
d e a l t  wi th  later wi th in  another  chapter .  18 

&4.3  Power ......... I .  

Power i s  another  aspect of t h e  p o l i t i c a l  dimension o f  c i t i z e n  p a r t i c i -  
pa t ion  and obviously one of the  key a spec t s  t o  many ques t ions  and problems 
a r i s i n g  i n  t h e  con tex t  of p a r t i c i p a t i o n .  
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"Power has t o  do with whatever dec is ions  men make about t h e  a t range-  
ments under which they l ive,  and about the events  which make up the  
h i s t o r y  of t h e i r  times. 
dec is ions  is the  b a s i c  problem of power. rr19 

The problem of who is involved i n  making 

This  d e f i n i t i o n  of power and of t he  bas i c  problem of power a p p l i e s  ex= 
a c t l y  for c i t i z e n  p a r t i c i p a t i o n  i n  urban planning, s ince :  

a )  urban planning dea l s  "with the  arrangements under which men l ive" 
(not only t h e  physical  b u t  t h e  socio-economic arrangements, e tc . ) ,  
and s ince  

b)  t h e  bas i c  demand of p a r t i c i p a t i n g  c i t i z e n s  is t o  g e t  more oppor- 
t u n i t i e s  t o  inf luence  t h e  planning process,  which means nothing 
else than t o  be "involved i n  making decis ions" .  

So the  ques t ions  w i l l  i nev i t ab ly  arise, who s h a l l  have t h e  r i g h t  t o  
make dec is ions  i n  the  planning process (which means, according, t o  the  d e f i -  
n i t i o n  given above, who s h a l l  have t h e  power t o  do so), and whether t he  
r e c i p i e n t s  of a planning p ro jec t  s h a l l  have power over decision-making, t o  
what ex ten t  t h i s  s h a l l  be and whether a l l  of t h e  r e c i p i e n t s  -- or only some 
( i f  i t  is so; who among them?) -- s h a l l  r ece ive  the  power of decision-making. 

Undoubtedly the  answers t o  these  quest ions depend a g r e a t  d e a l  on the  
form of government a soc ie ty  has given i t s e l f  (or under which it  l ives).  
t h e  contex t  of t h i s  pape r ,  i n  a later chapter**, t h e  ques t ion  of c i t i z e n  
p a r t i c i p a t i o n  w i l l  be d e a l t  with i n  more d e t a i l  under the  aspec t  of a demo- 
crat ic  soc ie ty ,  e s p e c i a l l y  of i t s  r ep resen ta t ive  form. One of t h e  r e s u l t s  of 
t h a t  d i scuss ion  s h a l l  a l ready  be taken i n t o  account he re  (a t  least as a pre- 
l iminary assumption, t o  be discussed and analyzed l a t e r ) .  As it comes t o  
decision-making t h a t  :is i n  one kind o r  another  gene ra l ly  ob l ig ing ,  c i t i z e n  
p a r t i c i p a t i o n  is only compatible with the  idea  of a rep resen ta t ive  democracy, 
i f  t h a t  decision-making process i s  properly i n s t i t u t i o n a l i z e d .  That means: 
i n s t i t u t i o n a l i z e d  according t o  the  bas i c  requirements and p r inc ip l e s  of t h i s  
form of government. To these  bas i c  p r i n c i p l e s  may be counted: the  g ran t ing  
of  power t o  r ep resen ta t ives  by the  people, t he  r ep resen ta t ives  being he ld  
p o l i t i c a l l y  respons ib le ,  and the  opt ion  t o  withdraw power, i f  not being used 
i n  a s a t i s f a c t o r y  manner. 
c i t i z e n s  t h e  a u t h o r i t y  of decision-making must be c a l l e d  incompatible with 
the  idea  of a r e p r e s e n t a t i v e  democracy as long as t hese  b a s i c s  are not given 
way i n  an appropr i a t e  manner. 
t u t i o n a l  and po l i t i ca l .  framework is not  rearranged,  t h e  new instrument of 
c i t i z e n  p a r t i c i p a t i o n  does not f i t  properly i n t o  the  e x i s t i n g  network of 
i n t e r r e l a t i o n s  and interdependencies among a l l  kinds of a l r eady  e s t ab l i shed  
i n s t i t u t i o n s .  

I n  

Therefore  any p a r t i c i p a t i o n  t h a t  provides f o r  

That is t o  say, as long as t h e  e x i s t i n g  i n s t i -  

- -  ' 

As f a r  as these  quest ions are concerned (which p a r t i c i p a n t s  can be given 
a u t h o r i t y  of decision-making? and: to  what ex ten t  t h i s  a u t h o r i t y  can be given 
t o  them?) two proposals w i l l  be made i n  a later chapter .  2 1  
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As a conclusion. of  t he  d i scuss ion  of  power, s o  far,  i t  can be s a i d  t h a t  
power is an i n sepa rab le  and outs tandingly  important component of t he  p o l i t i c a l  
dimension of c i t i z e n  p a r t i c i p a t i o n .  This  i s  so because: 

a )  t h e  b a s i c  problem of power i n  gene ra l  (namely: who i s  involved i n  
t h e  decision-making about  t he  arrangements under which Zen l ive and how 
someone is involved) was found t o  be t h e  b a s i c  problem of c i t i z e n  p a r t i c i p a -  
t i o n ,  and because 

b) power is (among o the r  c h a r a c t e r i s t i c s  as t h e  i d e n t i f i c a t i o n  and 
a r t i c u l a t i o n  of needs, claims and goa l s  and t h e i r  s t r a t e g i f i c a t i o n )  one of 
t h e  most important  i .ngredients  of p o l i t i c s ,  as i t  dec ides  to  g r e a t e s t  e x t e n t  
on t h e  success  of a pol icy .  

Pol icy  can be def ined  as "The a r t  and sc i ence  of the  management of  
a f f a i r s "  o r  "The d e f i n i t e  course o r  method o f  a c t i o n s  s e l e c t e d  t o  guide and 
determine present  and f u t u r e  decis ions" .  
from c i t i z e n  p a r t i c i p a t i o n ,  r ep resen t ing  the  b a s i c  problem of and dea l ing  
with power, which i s  the  main ing red ien t  of p o l i t i c s  and p o l i c i e s ,  which is 
t h e  method of a c t i o n  t o  determine f u t u r e  dec i s ions ,  which f i n a l l y  i s  the  

So, t h e  c i rc le  i s  l o g i c a l l y  c losed  

t o p i c  of c i t i z e n  p a r t i c i p a t i o n .  

Nore a s p e c t s  of power being a p a r t  of the  p o l i t i c a l  dimension of  c i t i z e n  
p a r t i c i p a t i o n  w i l l  be d iscussed  i n  connect ion with t h e  p r e s e n t a t i o n  of a 
typology of c i t i z e n  p a r t i c i p a t i o n ,  as t h i s  
power exerc ised .  22 

2.5 Other a s p e c t s  

Beyond t h e  g iven  aspects of t h e  moral 
p o l i t i c a l  dimension, t h e r e  are a number of 
c r i p t i o n  and a n a l y s i s  would c o n t r i b u t e  t o  
p a r t i c i p a t i o n ,  too.  But  both t i m e  and t h e  
d i s c i p l i n e s  t o  be brought wi th  on t h e  s i d e  

typology i s  based on a scale of  

o r  e t h i c ,  s o c i a l ,  economic and 
o t h e r  aspects, of  which a des-  
t h e  c h a r a c t e r i z a t i o n  of c i t i z e n  
knowledge of t h e  b a s i c s  of o t h e r  
of t h e  au thor  ( r e s p e c t i v e l y  t h e  

oppor tuni ty  and a b i l i t y  t o  e n t e r  t he  grounds of new d i s c i p l i n e s )  were l i m i t e d  
dur ing  t h e  e l a b o r a t i o n  of t h i s  study. I n  a d d i t i o n  it  Gas f e l t  t h a t  t h e  
a s p e c t s  d i scussed  under 2.1 t o  2.4 cover the  most r e l e v a n t  p a r t s  of  t h e  
phenomenon, a t  least as t h e  t h e o r e t i c a l  approach is  concerned. 

Furthermore, t h e  na tu re  of c i t i z e n  p a r t i c i p a t i o n  seems t o  enc lose  mani- 
f o l d  i n t e r r e l a t i o n s  between a l l  aspects. So, o the r  a s p e c t s ,  no t  d e a l t  with 
by themselves,  are t o  a c e r t a i n  e x t e n t  covered by t h e  d e s c r i p t i o n  and 
a n a l y s i s  of o the r s .  Therefore ,  t h e  t h e o r e t i c a l  approach t o  t h e  phenomenon 
of  c i t i z e n  p a r t i c i p a t i o n ,  part A of t h i s  paper,  w i l l  no t  cover by i tself  t h e  
l e g a l  and i n s t i t u t i o n a l  aspects, which are undoubtedly of cons iderable  
s i g n i f i c a n c e .  
t u t i o n a l  a spec t  showed up a l r eady  and will aga in  be discussed  i n  Chapter 5. 

However, as t h e  a spec t  of power has  been d iscussed ,  t h e  i n s t i -  

F i n a l l y ,  t he  understanding and eva lua t ion  of t h e  practice of c i t i z e n  
p a r t i c i p a t i o n  i s  impossible  wi thout  t ak ing  t h e  l e g a l  ( r e s p e c t i v e l y  t h e  jud i -  
c i a l )  and t h e  i n s t i t u t i o n a l  a spec t  i n t o  cons ide ra t ion .  
will d e a l  aga in  with these  aspects and i n  more depth.  

So the  later p a r t s  
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3. A typology of c i t i z e n  p a r t i c i p a t i o n  

I n  t h i s  chapter  a typology of  p a r t i c i p a t i o n  w i l l  be presented.  

How a typology looks depends a g r e a t  d e a l  on the  cr i ter ia  according 
t o  which such a typology i s  arranged.  As such c r i t e r i e  could e.g. be used 

- t h e  e x t e n t  of  mutual information t h a t  d i f f e r e n t  types  of p a r t i c i p a -  
t i o n  w i l l  allow, o r  

- t h e  e f f e c t i v e n e s s  of t he  planning process  when d i f f e r e n t  types  of 
p a r t i c i p a t i o n  are app l i ed ,  o r  

= t he  degree of a t t r a c t i v e n e s s  and t h e  capac i ty  t o  involve  citizens 
i n  a planning process ,  and many o t h e r  more. 

A very  use fu l  typology of c i t i z e n  p a r t i c i p a t i o n  t h a t  w i l l  c o n t r i b u t e  
t o  a f u r t h e r  understanding and the  a n a l y s i s  of t he  phenomenon was found in 
the typology by Sherry Arnstein.23 This  typology t akes  as c r i t e r i o n  and 
scale t h e  amount of  power t h a t  is a t  the  d i s p o s i t i o n  o f  p a r t i c i p a n t s  on t h e  
d i f f e r e n t  levels of p a r t i c i p a t i o n  and t h a  
t h e  a s p e c t  of power f o r  c i t i z e n  p a r t i c i p a t i o n .  

by under l ines  the importance of 

The typology is  arranged i n  a ladder  p a t t e r n  f o r  more i l l u s t r a t i v e  
purpose. 
power over t h e  de te rmina t ion  of t h e  p l an  o r  program. The ladder  has e i g h t  
rungs and is obviously a s i m p l i f i c a t i o n ,  bu t  i t  i l l u s t r a t e s  t h e  po in t  t h a t  
t h e r e  are s i g n i f i c a n t  g rada t ions  

Each rung of t h e  ladder  corresponds t o  the  e x t e n t  o f  c i t i z e n ' s  

of c i t i z e n  p a r t i c i p a t i o n .  

A t  t h e  bottom end o f  t h e  ladder  t h e  rungs desc r ibe  levels t h a t  Arns t e in  
calls levels of %on" p a r t i c i p a t i o n  while  f u r t h e r  up on t h e  ladder  t h e r e  are 
levels of c i t i z e n  power with inc reas ing  d e c i s i o n  malting a u t h o r i t y .  

3.1 Pretended forms of c i t i z e n  p a r t i c i p a t i o n  

3J . l  P a r t i c i p a t i o n  on t h e  l e v e l  of  "manipulationrt  ............................................... . * . .  
P a r t i c i p a t i o n  as "manipulation" ranges on the  lowest rung of t h e  l adde r .  

C i t i z e n  p a r t i c i p a t i o n  is arranged from o u t s i d e ,  by t h e  power holders, 
f o r  t h e  expressed purpose t o  educate  c i t i z e n s  and f o r  t he  less openly expressed 
purpose of "persuading", t h a t  is t o  say of manipulat ing,  t hese  c i t i z e n s .  

As Mills24 d e f i n e s  t h r e e  main types of power - "authori ty" ,  ( t h a t  i s  
t h e  power j u s t i f i e d  by t h e  b e l i e f s  of t he  v o l u n t a r i l y  obedient:) ,  "manipulation" 
(power t h a t  is wielded unknown t o  the  powerless) and "coercion" - one can  
conclude: Under t h i s  kind of  p a r t i c i p a t i o n ,  c i t i z e n s  do n o t  only l a c k  t h e  
power t o  i n f luence  decision-making. 
t h e i r  coun te rpa r t s  i n  t h e  p o l i t i c a l  process  t o  guide them t o  where i t  seems 
those (who exercise power) t o  be most opportune. This  i s  t o  ensure  the  
power-holders t o  achieve t h e i r  own g o a l s ,  r e c e i v i n g  t h e i r  own b e n e f i t s  ou t  
of t h e  p o l i t i c a l  process .  P a r t i c i p a t i n g  c i t i z e n s  are used t o  prove t h e  

Power may i n s t e a d  be easily used by 
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s ince reness  of purposes of  t h e  "establishment" and i t s  good w i l l  i n  o rde r  t o  
g e t  approval  ( r e s p e c t i v e l y  s i g n a t u r e ,  where needed) of t h e  c i t i z e n s  involved. 

A t  b e s t ,  c i t i z e n  p a r t i c i p a t i o n  could be c a l l e d  pub l i c  r e l a t i o n ,  i n  t h i s  
case . 
3.1.2 P a r t i c i p a t i o n  on t h e  level of "group therapy" .................................................... 

P a r t i c i p a t i o n  as group therapy assumes t h a t  powerlessness i s  synonymous 
wi th  mental  i l l n e s s .  The poor are t o  blame f o r  t h e i r  mis for tunes .  The 
argument goes: i f  t he  poor and the  powerlessness could on ly  be engaged i n  
dev i s ing  a b e t t e r  f u t u r e  f o r  themselves,  they would l e a r n  t o  make b e t t e r  
use  of t h e  e x i s t i n g  resources .  Thei r  poverty and powerlessness - as well 
as t h e  thereby generated problems - would come t o  a n  end. 

The focus i n  t h i s  case is t o  cu re  from t h e i r  pathology those  t o  be 
involved. No power f o r  decision-making can be found on the  s i d e  of p a r t i c i p a n t s ,  

3.1.3 Evalua t ion  ................. 
I lanipulat ion and therapy can be seen  as pretended forms of p a r t i c i p a t i o n  

as t h e  achieved power of c i t i z e n s  t o  t ake  p a r t  i n  decision-making is p r a c t i c a l l y  
zero ,  These two levels of  "non" p a r t i c i p a t i o n  seem t o  have been con t r ived  
t o  enable  power-holders t o  keep c i t i z e n s  away from genuine p a r t i c i p a t i o n .  

3.2 The forms of tokenism 

"Information", "consul ta t ion" and "placat ion" are t h e  next  rungs 
f u r t h e r  up t h e  ladder .  
one another  t he  f a c t  t h a t  p a r t i c i p a n t s  g e t  a change t o  hea r  and t o  be heard.  

These forms of p a r t i c i p a t i o n  have i n  common wi th  

3.2.1 P a r t i c i p a t i o n  on the  level of "information" 

Informing c i t i z e n s  i s  undoubtedly a most important  f i rs t  s t e p  towards 
meaningful c i t i z e n  p a r t i c i p a t i o n .  However, p a r t i c i p a t i o n  based on information 
has  t o  be mutual i n  order  t o  be meaningful:  t h e r e  a l s o  has  t o  be a feedback 
of information from t he  s i d e  of p a r t i c i p a n t s  t o  the  s i d e  of planning officials 
bes ides  t h e  g e n e r a l l y  exerc ised  flow of information from o f f i c i a l s  t o  p a r t i -  
c i p a n t s .  
information be provided a t  an  e a r l y  s t a g e  of planning. It has  t o  be avoided 
t h a t  informations flow only one way and t h a t  t hese  are provided a t  a la te  
stage of planning, when c i t i z e n s  have l i t t l e  o r  no rea l  oppor tun i ty  a t  a l l  
t o  in f luence  a program or a p lan .  

.................................................. 

As t he  l a t t e r  i s  concerned, i t  i s  a b s o l u t e l y  imperat ive t h a t  

3 . 2 . 2  P a r t i c i p a t i o n  on the  l e v e l  of  "consul ta t ion"  .................................................. 
In  a d d i t i o n  t o  information a s  a form of p a r t i c i p a t i o n ,  c o n s u l t a t i o n  

provides  f o r  p a r t i c i p a n t s  t h a t  they w i l l  be asked f o r  advice.  That  is by 
far more than  being asked j u s t  f o r  information,  because ask ing  f o r  advice  
is ask ing  f o r  an idea ,  a concept.  
p a r t i c i p a n t s  are a b l e  t o  develop such a th ing .  This  i n  t u r n  acknowledges 
them to  some e x t e n t  as equal  p a r t n e r s  and raises them t o  t h e  level of t h e  
ones who understand t h e i r  t h ing  and know how t o  handle  it. 

This  a l r e a d y  impl ies  t h e  assumption t h a t  
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3 . 2 . 3  P a r t i c i p a t i o n  on t h e  level of  "placat ion" ................................................ 
Placa t ion  as a form of p a r t i c i p a t i o n  al lows c i t i z e n s  t o  adv i se  and t o  

plan.  
t o  make use of t h e  planning proposals  submitted by p a r t i c i p a n t s .  
c i t i z e n s '  advice  i s  concerned, a t y p i c a l  example of p l a c a t i o n  is  t o  p lace  
some p a r t i c i p a n t s ,  p re fe rab ly  t h e  more active ones,  on boards of any kind 
of commission dea l ing  wi th  plznning issues. 
cha rac t e r i zed  by c i t i z e n  boaA members having a r i g h t  t o  vo te ,  bu t  l eav ing  
them s t i l l  i n  the minor i ty  5 0  that: they can e a s i l y  be out-voted i f  they  
t ake  an oppos i t e  standpoin:. 

As far as t h e  lat ter i s  concerned, however, o f f i c i a l s  are n o t  r equ i r ed  
As far as 

This  level of p a r t i c i p a t i o n  is 

This  form of p a r t i c f p a t i o n  i s  l i t t l e  ob l ig ing  f o r  t h e  power ho lde r s .  
It seems t h a t  i t  is  desisned t o  keep p a r t i c i p a n t s  calm by sugges t ing  t o  
them t h e  i d e a  t h a t  thsy are involved,  have a hand i n  t h e  process .  This 
kind of p a r t i c i p a t i o n x r 2 ~  be r e f e r r e d  t o  as p laca t ion .  

3 . 2 . 4  Evalua t ion  ................. 
Although informZ:ion, c o n s u l t a t i o n  and p l a c a t i o n  r e p r e s e n t  an  improve- 

ment i n  p a r t i c i p a t i o . ,  t h e r e  is s t i l l  no power on the  s i d e s  of t h e  p a r t i c i p a n t s ,  
Information,  consu l t - t i on  and p l a c a t i o n  - i f  meant t r u l y  - can be evalua ted  
as s i g n s  of good w i 2 ,  g iven  by planning o f f i c i a l s .  
of p a r t i c i p a t i o n  ar c a l l e d  levels of tokenism. 

Therefore ,  t hese  levels 

As long as par . ic ipa t ion  i s  res t r ic ted t o  these  levels,  t h e r e  is, 
however, no rrfollor-t 'hrough", no assurance  t h a t  t h e  w i l l  of p a r t i c i p a n t s  
w i l l  be  g iven  c o n s l e r a t i o n  i n  one o r  t he  o t h e r  way, s i n c e  t h e r e  i s  no power. 
Furthermore, one b-s t o  cons ider  t h a t  t h e s e  forms of p a r t i c i p a t i o n  may be 
handled dishonest. ' .  This  nay happen as cne s ide,  t h e  s i d e  o f  t h e  pub l i c  
admin i s t r a t ion ,  b3 an almost non- re s t r i c t ed  sha re  o f  power i f  compared with 
the  o t h e r  s i d e ,  ? e  p a r t i c i p a n t s ,  who command only  very  l i t t l e  amount of 
power, which i s  :-most cons tan t ly  s u b j e c t  to withdrawal by o f f i c i a l  s i d e s .  

far as a c a t i o n  i s  concerned, however, one may concede t h a t  t h e r e  
a l r eady  exists first,  i n s t i t u t i o n a l i z e d  commitment towards p a r t i c i p a n t s  
t h a t  they  have r i g h t  f o r  p a r t i c i p a t i o n ,  s i n c e  t h i s  form o f  p a r t i c i p a t i o n  
i s  charac te r i t .1  by c i t i z e n s  c a l l e d  on boards,  t h a t  i s  t o  say  by i n t e g r a t i n g  
them i n t o  plafAng i n s t i t u t i o n s .  

3.3 par t ic i i ; ion  wi th  decision-making a u t h o r i t y  

On t h e  )per end of t h e  ladder  "par tnership",  "de lega t ion  of power" 
and 11CitiZecontrol" can be found. As will be shown, these  are degrees  o f  
citizen pay-cipation wi th  a t  least  some power on the  s i d e  o f  p a r t i c i p a n t s  
to assure em t h a t  they have a hand i n  g e n e r a l l y  o b l i g i n g  decision-making. 

3.3.1 p7 i c i p a t i o n  an  the  level of "par tnership" ............................................... 
On e level of pa r tne r sh ip ,  planning and decision-making r e s p o n s i b i l i -  

t ies arr3hared. 
ground les between the  p a r t n e r s ,  t h a t  have become binding for both s i d e s  
and thd are no longer  s u b j e c t  t o  u n i l a t e r a l  change. 

This  form of p a r t i c i p a t i o n  i s  cha rac t e r i zed  by nego t i a t ed  
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E s s e n t i a l  i ng red ien t s  of t h i s  pa r tne r sh ip ,  on t h e  s i d e  of  p a r t i c i p a n t s ,  
a r e v a n  organized power-base i n  t h e i r  community, f i n a n c i a l  r e sources  t o  pay 
t h e i r  l eade r s  f o r  t h e i r  time-consuming e f f o r t s ,  and t h e  power t o  h i r e  and 
f i r e  t h e i r  own s t a f f s .  I f  t hese  ing red ien t s  were not  g iven ,  one pa r tne r ,  t he  
p a r t i c i p a n t s ,  would be too  weak, too  l i t t l e  informed t o  p lay  e f f e c t i v e l y  i t s  
ro le ,  and would thereby c o n s t a n t l y  be i n  danger o f  l o s i n g  i t s  independence. 

3.3.2 P a r t i c i p a t i o n  on t h e  level of "de lega t ion  of power" .......................................................... 
On t h e  l e v e l  of p a r t i c i p a t i o n  power i s  de lega ted  t o  c i t i z e n s .  

One poss ib l e  model i s  t h a t  they r e c e i v e  dominant decision-making au thor -  
i t y  over  a p a r t i c u l a r  plan o r  program. 
power-holders, as well as p a r t i c i p a n t s ,  need t o  e n t e r  themutua l  barga in ing  
process  on t h e  p o l i t i c a l  level. 
has  been s c a l e d  t o  t h e  point where c i t i z e n s  are sure t o  ho ld  the s i g n i f i c a n t  
ca rds  i n  t h e  process  o f  nego t i a t ing  what w i l l  guarantee  s u f f i c i e n t  accountabi l -  
i t y  of t h e  program t o  them. 

I n  order  t o  r e s o l v e  d i f f e r e n c e s ,  

A t  t h i s  l e v e l  of "delegated power" the  ladder  

Another model of de lega t ion  of power i s  s e p a r a t e  and p a r a l l e l  groups of 
c i t i z e n s  and power-holders, whereby c i t i z e n  v e t o  i s  provided for i n  t h e  case 
that d i f f e r e n c e s  cannot be  reso lved  through nego t i a t ion .  

3 . 3 . 3  P a r t i c i p a t i o n  on t h e  l e v e l  of  " c i t i z e n  con t ro l "  ...................................................... 
A t  t h i s  level c i t i z e n s  have a t  t h e i r  d i s p o s a l  a degree  of  power and con- 

t r o l ,  which guarantees  them t o  govern a program o r  an i n s t i t u t i o n ,  t o  be i n  
f u l l  charge of po l i cy  and managerial  a s p e c t s ,  and t o  be  a b l e  t o  n e g o t i a t e  
completely independently t h e  cond i t ions .  C i t i z e n s  handle  t h e  e n t i r e  job of 
planning,  policy-making, and managing a program. 

C i t i z e n  c o n t r o l  can be considered as t he  u l t i m a t e  goa l  of underpr iv i leged  
c i t i z e n s  groups,  as t h i s  kind of  p a r t i c i p a t i o n  w i l l  r e - i n s t a l l  them i n t o  a 
p o s i t i o n ,  which guarantees  t h e  presence of the  f u l l  range of i n a l i e n a b l e  
r i g h t s  t o  manage t h e i r  f a t e ,  t o  l ead  t h e i r  life i n  a f u l l y  r e spec ted ,  non- 
d i sc r imina ted  manner. 

3 . 3 . 4  Evaluation ................. 
These t h r e e  l e v e l s  of p a r t i c i p a t i o n  have i n  common wi th  one another  t h a t  

p a r t i c i p a n t s  command a cons iderable  amount of power. This  charges  them i n -  
c r e a s i n g l y  wi th  r e s p o n s i b i l i t i e s ,  so t h a t  they need t o  be organized.  
least t h e i r  l e a d e r s  need t o  be s k i l l e d  (cons iderably  more than  i n  the  cases 
d e a l t  wi th  before) .  Funds have t o  be a v a i l a b l e .  S t a f f  i s  needed. There- 
f o r e ,  even from the  side of t h e  p a r t i c i p a n t s ,  i t  is not  always d e s i r a b l e  t o  
reach  these  levels of p a r t i c i p a t i o n ,  as p a r t i c i p a n t s  - mostly i f  unexperienced 
i n  t h e  a f fa i r s  of p a r t i c i p a t i o n  - may very  w e l l  be over charged, 

A t  

25 However, p r i n c i p a l l y  only  these  levels of providing c i t i z e n s  wi th  power 
w i l l  assure meaningful p a r t i c i p a t i o n ,  This  is so because,  as was shown above, 
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c i t i z e n  p a r t i c i p a t i o n  d e a l s  with. t h e  arrangements under which men l i ve  and 
t h e  d e c i s i o n s  t o  be taken t o  manage the  system of arrangements ,  which i n  t u r n  
i s  nothing more than p o l i t i c s ,  o f  which t h e  b a s i c  c h a r a c t e r i s t i c  i s  t o  d e a l  
wi th  power, which aga in  i s  t h e  b a s i c  p r e c o n d i t i o n o f t h e  e x e r c i s e  of any po l i cy .  

On t h e  o t h e r  hand one has  t o  recognize  and t a k e  i n t o  account  t h a t  w i th  
i n c r e a s i n g  power f o r  p a r t i c i p a n t s  t h e r e  i s  a growing danger of some kind of  
b a l k a n i z a t i o n  of pub l i c  s e r v i c e s ,  s e p a r a t i o n  i n  gene ra l  may be favored,  as 
p a r t i c i p a t o r y  groups being s u c c e s s f u l  w i l l  t r y  t o  keep f o r  t h e i r  own as much 
as p o s s i b l e  of what they have gained,  and f i n a l l y  the  planning process  t o  
which powerful c i t i z e n - p a r t i c i p a t i o n  i s  a p p l i e d  may have a tendency t o  be 
more c o s t l y ,  more time-consuming, and less e f f i c i e n t .  

These ques t ions  w i l l  have t o  be looked a t  i n  more depth  i n  later 
chap te r s  . 

4. Options f o r  the implementation of  c i t i z e n  p a r t i c i p a t i o n  

4 .1  Advocacy p lanning  

4.1.1 Some r e f l e c t i o n s  on t h e  term ................................,,. 
The term advocacy-planning was coined by Paul Davidof f ,  26 b u t  unfor tu-  

n a t e l y  n e i t h e r  t h e  term nor t h e  r o l e  i t  impl ies  was ever p r e c i s e l y  descr ibed .  27 
Its vagueness has  muddled t h e  d i s c u s s i o n s ,  i t s  t h r e a t e n i n g  connota t ions  "have 
s e n t  undue fear i n t o  t h e  h e a r t s  of f e d e r a l  as w e l l  as l o c a l  o f f i c i a l s .  d 8  

4.1.1.1 To the  analogy between advocacy i n  planning and advccacy i n  l e g a l  
r e p r e s e n t a t i o n  

There are some ana log ie s  between advocacy i n  planning and advocacy i n  
l e g a l  r e p r e s e n t a t i o n .  I n  both cases t h e r e  i s  some kind of i n s t i t u t i o n ,  t h e  
p lanner ,  t h e  lawyer, t h a t  i s  supposed t o  t a k e  care of t h e  i n t e r e s t  of  people 
who, f o r  any r eason  whatsoever,  p r e f e r  t o  have t h e i r  i r terests  brought f o r -  
ward, defended, etc.  by p r o f e s s i o n a l s ;  t h e r e  is  a c o n s u l t a n t - c l i e n t  r e l a t i o n -  
s h i p  both  times. So f a r  t h e  analogy e x i s t s .  IJLowever, i n  a number o f  ways the  
analogy between advocacy i n  planning and advocacy i n  l e g a l  r e p r e s e n t a t i o n  
breaks  down. The lawyer, f o r  example, responds t o  t h e  c l i e n t :  and has  nothing 
else t o  do than  t h a t ;  however t h e  advocat planner  f i rs t  normally raises t h e  
i s s u e  himself  (what c l i e n t  will raise t h e  i s s u e  of t h e  d i s t r i b u t i o n  of pub l i c  
r e sources  as between highways and m a s s - t r a n s i t ? )  and, second, looks for a 
c l i e n t e l e .  

To g i v e  another  example: t h e  lawyer has  a clear forum and clear pro- 
cedures  for a d j u d i c a t i o n ;  no t  so t h e  p lanner ,  whose issues are "adjudicated" 
a t  t h e  forum of  p o l i t i c s ,  where d e c i s i o n s  are made i n  a power conf ron ta t ion .  
So t headvoca te  planner  works wi th  p e t i t i o n s ,  meetings wi th  s e n a t o r s ,  p r o t e s t  
marches, mass meetings,  n e g o t i a t i o n ;  h i s  forum i s  t h e  s t r e e t ,  t h e  newspaper, 
t h e  s e s s i o n  of  t h e  common c o u n c i l ,  t he  conference room. 
everywhere d i f f e r e n t  and are nowhere comparable t o  t h e  e x a c t l y  s p e l l e d  o u t  
p rov i s ions  f o r  procedures t h a t  t h e  lawyer i s  ensured o f .  29 

The procedures  are 
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4.1.1.2 Conclusion 

The term "advocacy planning" l a b e l s  c o r r e c t l y  only  a few of t h e  many 
a s p e c t s  i t  inc ludes .  The term w i l l  have t o  be  descr ibed  f u r t h e r .  

4.1.2 The two main assumptions of advocacy planning 
. . . . . . . . . . . . . e . . . . . .  .~.~.........~~.~..*..... 

Two main assumptions unde r l i e  t he  theory of  advocacy planning 0 -  i f  
t h e r e  is something l i k e  t h a t  -- 

1) a planner  can receive l e g i t i m a t i o n  f o r  h i s  p o s i t i o n  and h i s  planning 
on ly  by t h e  needs, choices  and preferences  o f  t he  consumer, t h e  user, t h e  
c l ient  o r  whatever t h e  t a r g e t  of h i s  s e r v i c e  may be c a l l e d ,  

2) those  people those  groups need t h e  planner  being t h e  expe r t  i n  order 
t o  make t h e i r  case. 3b 

4.1.2.1 The assumption of leg i t imacy 

As was shown above i n  the  con tex t  of  t h e  p o l i t i c a l  dimension,31 t h e  
argument of  l e g i t i m a t i o n  of  a planning proposal  by i t s  r e c i p i e n t s  was born 
to  h e l p  p lanners  ou t  of t h e i r  dilemma, t o  f i n d  a j u s t i f i c a t i o n  f o r  t h e  t r a n s -  
formation o f  innovat ive  planning i n t o  r e a l i t y .  

However, t h e  p lanner ,  who in t ends  t o  s e r v i c e  groups o f  s o c i e t y  hence- 
f o r t h  underrepresented,  w i l l  f i n d  t h a t  they  l a c k  q u i t e  f r equen t ly  homogeneity, 
community f e e l i n g  and common i n t e r e s t s .  This  i s  so,  s i n c e  "the class c u l t u r e  
of poverty i s  cha rac t e r i zed  by a prevalence of d e f e a t i s t  a t t i t u d e s  and 
negat ive   self-image^"^^ s i n c e  " the poor are not  accustomed to  a c t i n g  but  
r a t h e r  t o  being ac t ed  Therefore ,  advocate p lanners  cannot  bu t  have 
t o  develop, first, a s t r a t e g y  t o  evoke those  groups '  i n t e r e s t  f o r  planning 
i s s u e s  and have t o  formulate  the  i s s u e s  f o r  them. However, j u s t  t h a t  makes 
advocate  planners  dangerously similar t o  o the r  manipulators  of the  poor 's  
i n t e r e s t .  Even without  a d m i n i s t r a t i v e  power, t h e  advocate planner  is  a 
manipulator ,  f o r  t he  power t o  conceptua l ize  i s  a power to  manipulate.  
Admittedly,  t h e  planner  may not  be the  f i r s t  t o  i d e n t i f y  "problems" of  an  
urban area, but  
t h e  terms i n  which t h e  problems w i l l  be t h o u s t  about .  And indeed, those  

p u t s  them on t h e  agenda, he  plays a l a r g e  p a r t  i n  d e f i n i n g  

terms w i l l  p lay  a l a r g e  p a r t  i n  determining t h e  so lu t ion .  34 

As thus ,  t h e  advocate planner ,  too ,  becomes a manipulator  and as such 
is conceived q u i t e  f r equen t ly  by t h e  people he in t ends  t o  work f o r ,  and as 
t h i s  makes the  people susp ic ious  and reserved  about him, p r i n c i p a l  ques t ions  
arise: whether,  and how f a r ,  an advocate  planner  can hones t ly  pretend t o  
enjoy h i s  c l i e n t e l e ' s  confidence ( i f  he does not  happen t o  be a member of 
t h e i r  community o r  a t  least  of  t h e i r  s o c i a l  class o r  group) and whether t h i s  
source  of leg i t imacy can be regarded as s u f f i c i e n t l y  s a t i s f a c t o r y  i n  t h e  con- 
t e x t  of  t h e  compet i t ive ,  p o l i t i c a l  r e source  d i s t r j h r i t i n n  3rd a l l o c a t i o n  
process .  
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4.1.2.2 The asumption of  c i t i z e n s '  r e q u e s t  f o r  p ro fes s iona l  a s s i s t a n c e  

The arguments backing up t h e  second assumption t h a t  people need t h e  
p lanners  t o  make t h e i r  case are many. 

4.1.2.2.1 The aspec t  of t he  complexity of urban problem and t h e  i n s t i t u -  
t i o n a l  urban framework 

The assumption of people i n  need of planners  must be understood i n  the  
contex t  of t he  management of a modern, h igh ly  developed c i t y .  

The inc reas ing  complexity of t h e  management appara tus  has  made i t  
d i f f i c u l t  f o r  ord inary  v o t e r s  t o  make judgments and develop choices  r e l e v a n t  
t o  i t s  exercise. 
evolve programs f o r  dea l ing  with them), combined wi th  t h e  widespread geo- 
g r a p h i c d i f f u s i o n o f  urban problems, gene ra t e  f o r  many (even f o r  well-educated 
c i t i z e n s )  a f e e l i n g  t h a t  me t ropo l i t an  and l o c a l  problems are too t e c h n i c a l  
and complex t o  fo l low c l o s e l y .  
only,  when problems become scandalous o r  c r i t i ca l .  
r a i s e d  w i l l  last  a short period of t i m e .  

Soph i s t i ca t ed  techniques (being used t o  analyze areas and 

They will o f t e n  a t tempt  some kind o f  knowledge 
B u t  even then t h e  i n t e r e s t  

4.1.2.2.2 The a spec t  of the  c l i e n t e l e  and i t s  s p e c i f i c  s o c i a l  s i t u a t i o n  

It is no wonder t h a t  t h e  people a t  t h e  bottom of t h e  system, those  who 
are less educated and less t e c h n i c a l l y  s o p h i s t i c a t e d ,  do not  know how t o  
respond to  maps, diagrams and s ta t i s t ica l  t a b l e s .  It i s  no wonder t h a t  they 
do no t  understand t h e  people speaking t h a t  language of  maps, e tc . ,  t h a t  is 
to  say t h e  p ro fes s iona l s .  

Furthermore (and t h i s  i s  another  reason  why c i t i z e n  p a r t i c i p a t i o n ,  a l -  
though not  a p r i o r i  i t  matter of t h e  poor, is y e t  a s s o c i a t e d  wi th  them) t h e  
poor are widely descr ibed  as t h e  non- jo iners ,  t he  ones t h a t  are t h e  h a r d e s t  
t o  organize ,  t he  ones who tend t o  s e p a r a t e  themselves and g e t  separa ted  
from t h e  "world" around them, whose behavior is "p r iva t e  regarding",  and who 
g e n e r a l l y  f a i l  t o  comprehend s o c i e t y  o r  j u s t  t h e i r  c o m : ~ n i t y . ~ ~  But " the poor 
man not  on ly  f a i l s  t o  comprehend s o c i e t y  o r  h i s  community, he is simply o u t  of 
touch wi th  it. H e  r eads  fewer newspapers, h e a r s  fewer news programs, j o i n s  
fewer o rgan iza t ions ,  and knows less of the  c u r r e n t  l i f e  of e i t h e r  t h e  community 
o r  t h e  l a r g e r  world o u t s i d e  than more prosperous,  b e t t e r  educated people do. 
Nor do t h e  poor a s s o c i a t e  among themselves more than minimally. Experiencing 
s e p a r a t i o n  from s o c i e t y  and each o t h e r ,  i t  is n a t u r a l  for them t o  fee l  a lone  
and detached. And f e e l i n g  no i d e n t i t y ,  even wi th  each o t h e r ,  they  view t h e  
world as i n d i f f e r e n t  and d i s t a n t .  

There can be no doubt about  t hese  poor being t h e  most underrepresented 
and t h e  ones who need most badly advice  and t h e i r  i n t e r e s t s  brought forward, 
defended, etc.  Whereas, t h e  classes who are b e t t e r  o f f  have always known 
how t o  p lay  t h e i r  r o l e  and how t o  p a ~ t i c i p a t e ~ ~  (at Least through t h e i r  
l e a d e r s ,  who have not  j u s t  access, bu t  - run  the  p o l i t i c a l  machiner ies ) .  
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4.1.3 S t r a t e g i e s  of  advocacy planning ............. 0 . .  e . . . . . . . . . . . .  ....... 
Any planning process  depends on c e r t a i n  suppos i t i ons ,  f a c t s  and con- 

s t r a i n t s  as being p a r t  of t h e  g iven  s p e c i f i c  problemacy, and t h e  g o a l s  i t  
a t t empt s  t o  achieve.  I n  t h i s  i t  depends on t h e  whole range of components 
t h a t  make up the  scenar io ,  i n  which the  planning process  i s  embedded and w i l l  
have t o  be  developed. 

And so does advocacy planning,  too.  As a resul t ,  advocacy planning has  
t o  face and t o  d e a l  wi th  t h e  b a s i c  problems of t h e  poor and t h e  underpr iv i leged  
s i n c e  i t  is mainly them who become t h e  c l i e n t e l e  of advocacy planners .  

So advocacy planning has  t o  develop two kinds o f  s t r a t e g i e s :  t h e  one 
kind has  t o  be d i r e c t e d  toward t h e  c l i e n t e l e ,  t h e  o t h e r  one toward t h e  
scena r io  i n  which t h e  c l i e n t e l e  i s  embedded, t h a t  i s  t o  say ,  i n  our case, t he  
pub l i c  admin i s t r a t ion ,  planning o f f i c i a l s ,  and t h e  p o l i t i c a l  i n s t i t u t i o n s .  

4.1.3.1 S t r a t e g i e s  d i r e c t e d  toward t h e  c l i e n t e l e  

S ince  t h e  advocate planner  has  t o  f ace  t h e  b a s i c  d i f f i c u l t y  of poss ib ly  
being considered by h i s  c l i e n t e l e  as a manipulator  from o u t s i d e ,  he tr ies t o  
develop and fo l low a s t r a t e g y  of e n t e r t a i n i n g  a r a t h e r  i n t i m a t e  r e l a t i o n s h i p  
wi th  h i s  c l i e n t s  i n  o rde r  t o  g a i n  the  t r u s t  of t h e  group as w e l l  as i n s i g h t s  
i n t o  t h e  problems and s p e c i f i c  needs of t h e  people. 

P a r t  of t h i s  s t r a t e g y  of ga in ing  t r u s t  can be t h a t  advocate planners  
r e q u i r e ,  e.g. from t h e i r  c l i e n t  groups w r i t t e n  c o n t r a c t s  con ta in ing  a c l a u s e  
t h a t  he ,  t h e  h i r e d  p lanner ,  can be r e l e a s e d  according t o  specified r u l e s  ( f o r  
example, release on twenty-four hour n o t i c e ,  o r  something s i m i l a r ) .  This  i s  
expected t o  create the  image and substance of a l e g a l ,  no t  a p a t e r n a l ,  rela- 
t i o n s h i p  and thereby w i l l  c o n t r i b u t e  t o  e s t a b l i s h  t r u s t .  38 

Another part of the  s t r a t e g y  can be d i r e c t e d ,  as mentioned above, t o  
evoke t he  group ' s  i n t e r e s t ,  t o  stimulate the  group i n  cons ider ing  t h e  s i t u a t i o n  
and understanding the  consequences of poss ib l e  steps t o  be taken,  t o  develop 
and/or d i s c u s s  and eva lua te  planning a l t e r n a t i v e s .  Thereby the  planner  w i l l  
not only  g e t  i n s i d e  information from t h e  group but  w i l l  involve t h e  group i n  
t h e  v i r t u a l  planning process .  

The involvement of  t h e  group t u r n s  ou t  t o  be a key ques t ion ,  as o the r -  
wise t h e  advocate  planner  has  t o  f e a r  t h a t  dur ing  the  planning process  h i s  
c l i e n t e l e  w i l l  remain a loof  i n  c r i t i c a l  scepticism and r e j e c t i o n  of a l l  t h a t  
happens; o r  t he  c l i e n t e l e  w i l l  remain i n  indolen t  i n d i f f e r e n c e  not  perce iv ing  
t h e  s i g n i f i c a n c e  of the  process  far the  p u r s u i t  of t h e i r  own i n t e r e s t s ,  well 
being and luck.  The r e s u l t s  would be t h a t ,  as soon as i t  comes t o  o b l i g i n g  
decision-making ( toge the r  with publ ic  planning a u t h o r i t i e s ) ,  t he  advocate  
planner w i l l  e i t h e r  l a c k  s i g n i f i c a n t  support  from t h e  s ide  of his c l i e n t s  o r  
w i l l  f i n d  himself  being confronted with a v igorous ly  upspringing of oppos i t ion .  
This  would be the  consequence of him not  having e s t a b l i s h e d  s u f f i c i e n t  c o n t a c t s  
with his c l i e n t s  dur ing  t h e  planning process ,  be fo re ,  and having not c r e a t e d  
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an atmosphere of mutual t r u s t .  Examples of advocate p lanners '  r o l e s  thus  
being performed insufficiently do not  seem t o  be t h a t  rare. Peat t ie3 '  des- 
c r i b e s  how she  found h e r s e l f ,  toge ther  with he r  fe l low advocates ,  i n  sudden 
i s o l a t i o n  from he r  c l i e n t  group when i n  a meeting t h e  ques t ion  was r a i s e d ,  
whether and how t h e  community group should d i scuss  i t s  s t r a t e g y  toward the  
redevelopment a u t h o r i t y .  
s u l t a n t s  for an  East New York planning p r o j e c t  were used t o  being asked by t h e  
c i t i z e n s :  "Are you g s i n e  t o  do what w e  t e l l  you, o r  are you going t o  do i t  
your way (even) if we 
of being o u t  i n  f r o n t  o r  too slow t o  respond"43 and t h a t  t h e r e  do not  e x i s t  
"easy answers . . . f o r  t h e  p ro fes s iona l  as he works with h i s  c l i e n t "  s i n c e  
"he ( t h e  pro fes s iona l )  mus t  cont inuously r e s o l v e  ques t ions  of in tegr i ty . l l44  

Thabit4* r e p o r t s  t h a t  i n  momerts of crisis t h e  con- 

Kaplan42 found himself  "subjec t  t o  charges  

4.1.3.2 S t r a t e g i e s  d i r e c t e d  toward the  genera l  publ ic  and pub l i c  planning 
a u t h o r i t i e s  

4.1.3.2.1 The n e c e s s i t y  of such s t r a t e g i e s  

"Advocate planning has  been def ined  as t h e  e x e r c i s e  of the planning on 
behal f  of s p e c i f i e d  ind iv idua l s  and groups,  r a t h e r  than  on behalf  of a broadly 
def ined  pub l i c  i n t e re s t . ' t 45  

As t h i s  i s  so, i t  e a s i l y  en l igh tens  t h e  "public" (as w e l l  as i ts  con- 
s t i t u e n t  members and t h e i r  s o c i a l  formations)  i n  t h e  p u r s u i t  o f  i t s  (respec-  
t i v e l y  t h e i r )  more o r  less c l e a r l y  def ined  i n t e r e s t s a n d c a n  ha rd ly  be expected 
t o  accept  a p r i o r i  t h e  claims and demands brought forward by t h e  r ep resen ta -  
t i v e s  of advocacy planning. On the  con t r a ry ,  t he  oppos i t e  i s  t r u e :  t he  
leg i t imacy of these  claims and demands is  denied (or  a t  least  i t  i s  s a i d  t o  
be impossible  t o  f u l f i l l  t hese  demands and t o  be  incompatible  wi th  t h e  p u r s u i t  
of a l r eady  e s t a b l i s h e d  i n t e r e s t s )  and t h e  r e p r e s e n t a t i v e s  of  c i t i z e n s '  p lan-  
ning groups have t o  e n t e r  t he  pub l i c  process  of  n e g o t i a t i n g  interests and of 
mutual barga in ing  j u s t  as well as the  r e p r e s e n t a t i v e s  of a l l  o t h e r  kinds of 
i n t e r e s t  groups do. This  i s  n e i t h e r  t o  dep lo re  nor "just  t o  accept",  because 
t h e  r e p r e s e n t a t i o n  of c i t i z e n s '  i n t e r e s t  and its p u r s u i t  is b a s i c a l l y  a 
p o l i t i c a l  process .  As i t  is  a p o l i t i c a l  p rocess ,  i t  is s u b j e c t  t o  be handled 
as such. And as a matter of fac t ,  t h e r u l e s o f t h e  p o l i t i c a l  process  provide 
f o r  t h e  nego t i a t ion  of  i n t e r e s t s  and m u t u a l  barga in ing .  

4.1.3.2.2 Common f e a t u r e s  of such s t r a t e g i e s  

Consequently t h e r e  are a g r e a t  many s t r a t e g i e s  t o  be achieved wi th in  
t h i s  p o l i t i c a l  p rocess ,  as well as poss ib l e ,  t he  goa l s  of c i t i z e n s '  p lanning 
groups.  They t ake  i n t o  account t he  s p e c i f i c  s i t u a t i o n s  f o r  which they are 
designed. It is  impossible  t o  p re sen t  o r  discuss them here i n  d e t a i l .  

However, they have a t  least  two f e a t u r e s  i n  common: 

1) they  have t o  t ake  i n t o  cons ide ra t ion  t h e  f a c t  t h a t  so f a r  under- 
r ep resen ted ,  underpr iv i leged  and o f t e n  d iscr imina ted  s o c i a l  classes have t o  be  
represented  and t h a t  t h e r e f o r e  
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2) a l ready  the  mere at tempt  of an a s s e r t a t i o n  of these  i n t e r e s t s  w i l l  
f requent ly  be understood by the  establ ishment  as a t h r e a t  t o  t h e i r  h i t h e r t o  
pursued i n t e r e s t s .  

Therefore the  s t r a t e g i e s  of the  r ep resen ta t ives  of c i t i z e n s '  groups 
w i l l :  

1. have t o  aim a t  the  mere acknowledgement and acceptance of the  new 
force that is going to  e n t e r ,  o r  has  a l ready  en tered ,  t he  p o l i t i c a l  scenar io  
(since as long as t h i s  has not happened, t h e r e  i s  no way t o  s ta r t  t h e  
p o l i t i c a l  nego t i a t ion  - and bargaining - process) and then 

2. have t o  f ind  c o a l i t i o n  pa r tne r s  i n  t h a t  process (which poss ib ly  
will r e q u i r e  a r e - d e f i n i t i o n  of t he  goa ls  and s t r a t e g i e s ) .  

4.1.3.2.3 Evolutionary and revolu t ionary  a spec t s  

The p o s s i b i l i t y  e x i s t s  t h a t  c i t i z e n s  cannot achieve acknowledgement and 
acceptance of t h e i r  pos i t ion .  If  t h i s  should happen, c i t i z e n s  would face  
only two choices:  t o  r e s i g n  o r  t o  look fo r  a new s t r a t e g y .  I n  t h e  la t ter  
case they would again face  two d i f f e r e n t  op t ions :  

1. t he  evolut ionary way t o  pursue one ' s  i n t e r e s t  (which they a l ready  
tr ied but found obs t r o c  ted)  ; 

2. the  revolu t ionary  way, which does not r e q u i r e  t h e  admittance of 
t h e i r  i n t e r e s t s  by the  e s t ab l i shed  powerholders and which is s t i l l  open t o  
them. 

So the  p o s s i b i l i t y  of underprivi leged c i t i z e n s  tak ing  t h e  revolu t ionary  
way i n  the  pu r su i t  of t h e i r  i n t e r e s t s  i s  principally r e l e v a n t  and can hard ly  
be excluded. 

One can assume t h a t  e s t ab l i shed  powerholders a r e  aware of t h i s  p o s s i b i l i t y  
and the re fo re  one can easily conclude t h a t  they will admit c i t i z e n s  t o  the  
p o l i t i c a l  forum as soon as they c a l c u l a t e  t h a t  t h e  opt ion  of r evo lu t ion  has 
become a r e a l i t y ,  that i s  t o  say,  as soon as they consider  t h e  power of 
henceforth unrepresented and excluded groups g r e a t  enough t o  r e v o l t .  To a 
c e r t a i n  ex ten t  t he  admittance of t he  so - fa r  excluded t o  the  p o l i t i c a l  forum, 
is i n  t u r n  an ind ica t ion  t h a t  t h e  establ ishment  r e a l i z e s  and acknowledges 
t h e  dangerous p o t e n t i a l s  of those powers. 

It is almost needless  t o  say t h a t  indeed the  underrepresented and t h e i r  
advocates have made use of t h a t  p o t e n t i a l  by threa ten ing ,  a t  least  i m p l i -  
c i t l y ,  with " c i v i l  dis turbances"  and thereby had regarded t h i s  means e f f e c -  
t i v e  t o  achieve t h e i r  goa ls .  At least s ince  1967 this t h r e a t  showed some 
effect i n  t h e  United S t a t e s .  And the  d iscuss ion  on citizen p a r t i c i p a t i o n  
and advocacy planning also r e f l e c t s  t h i s  fact .46 
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4.2 Mass-based organiza t ions  

A simple formula summarizes t h e  sequence and r e l a t i o n s h i p s  between 
cit izen p a r t i c i p a t i o n ,  power and organizat ion:  "Cit izen participation re- 
quires t h e  p o l i t i c a l  process;  t h e  p o l i t i c a l  process r e q u i r e s  power; power 
r e q u i r e s  o r g a n i ~ a t i a n . " ~ ~  
the organiza t iona l  a spec t  i n  t h i s  context .  

That is why it seems necessary a l s o  t o  d e a l  with 

F i r s t ,  some genera l  aspects consider ing t h e  organiza t ion  as such w i l l  
Then, t he  form of mass-based organiza t ion  w i l l .  be presented be discussed.  

because of i ts  s ign i f i cance  for c i t i z e n  p a r t i c i p a t i o n .  

4.2.1 Some main advantageous and disadvantageous aspects of organiza t ion  

4.2.1.1 Organization as an  indispensable  p r e r e q u i s i t e  of the  success fu l  
implementation of  c i t i z e n  p a r t i c i p a t i o n  

The know-how of organizing people and of keeping an organiza t ion  
viable, s t rong  and powerful i s  one of t h e  b a s i c  p r e r e q u i s i t e s  for  t h e  
successful implemeutation of s t r a t e g i e s  of c i t i z e n  p a r t i c i p a t i o n .  

This  is so because, gene ra l ly  spoken, i n  the  long run  only some kind 
of organiza t ion  can be expected t o  r ep resen t  t he  i n t e r e s t s  of a group and 
i ts  c o n s t i t u e n t  members s u f f i c i e n t l y  e f f e c t i v e .  The reason f o r  t h i s  is 
simply t h a t  i t  is abso lu te ly  impossible f o r  a l l  c i t i z e n s  toserve continu- 
ous ly  t h e i r  conanunity i n  t h e  pu r su i t  of i t s  interests.  So t h e  de l ega t ion  
of these  s e r v i c e s ,  a t  least  t o  some e x t e n t ,  becomes i n e v i t a b l e  and indis- 
pensable. So does t he  de lega t ion  of power, s i n c e  any a c t i o n  taken by dele-  
g a t e s  needs the  power and t h e  l eg i t ima t ion  t o  do so by i t s  const i tuency.  
Therefore,  some members become, according t o  democratic r u l e s  ( e l ec t ions ,  
etc.) responsible fo r  car ry ing  out a l l  necessary steps t o  achieve the  
def ined goals of t he  group, while o t h e r s  may become respons ib le  f o r  t he  
d e f i n i t i o n  of these  goa ls  and while again  o the r s  may review both groups of 
e l ec t ed  r ep resen ta t ives .  
r ep resen ta t ives ,  i f  t h e  appearance of a new s i t u a t i o n  may r e q u i r e  t h i s ,  
and does no t  need t o  80 through the  whole process of announcing the  new 
s i t u a t i o n ,  c a l l i n g  f o r  a meeting, holding the  meeting, deciding who s h a l l  
t ake  s t e p s  and how s h a l l  be reac ted .  I n  o the r  words, t h e  group is equipped 
t o  prevent, o r  a t  least t o  counterac t  e f f e c t i v e l y ,  e x t o r t i o n a t e  s t r a t e g i e s  
of oppos i te  p a r t i e s  who eventua l ly  may t r y  t o  launch quest ions and make 
them se r ious  obs t ac l e s  for t h e  pu r su i t  of p a r t i c i p a n t s '  i n t e r e s t s  a t  a 
c r i t i ca l  poin t  of t i m e  when t h e  whole group as such would poss ib ly  never 
have an opportuni ty  t o  g e t  toge ther ,  counsel,  and make adequate dec i s ions  
t o  adapt  t h e i r  s t r a t e g i e s  t o  the  new s i t u a t i o n .  

Thereby the  group can reach i n s t a n t l y  through i t s  

4.2.1.2 Organizat ion as an end i n  i t s e l f  

Principally organizations tend t o  use up a p a r t  of t h e  energy t h a t  is 
put  i n  and f requent ly  witness  t h e  tendency t h a t  t h e i r  s t r u c t u r e s  keep them- 
selves alive just for t h e i r  own sake, i f  t h e r e  is no longer  a motivat ion 
from ou t s ide  f o r  t h e i r  exis tence.48 
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The fact that organizations use up a part of the input energy is a result 
of the necessity to raise funds to support and to administer the organization 
itself. 
participation groups will count the poor as their members so that it will be 
necessary to collect the money little by little and comparatively frequently. 
As t o  the self-administration of the organization: this seems hardly to be a 
problem because the organizational apparatus set up by participatory groups 
will always be small. 

The raising of Eunds may indeed be energy consuming since most citizen 

4.2.1.3 Implications of the evolvement of leadership 

An important aspect of  the delegation of power and the constitution of 
an organization is the development of leadership. This shows some positive 
as well as some negative consequences. 

On the one hand, leaders becoming experts in the affair of urban planning 
and i t s  pursuit in negotiations with planning officials will tend to get 
isolated from their constituency and become a new kind of inside manipulator 
(similar t o  the advocate planner who comes however from outside). 
frequently a problem that participatory groups have to deal with and that 
generally seems hard to be avoided. 

This is 

On the other hand, however, leadership will provide for expertise, one 
reason being that representatives of citizens' group will, more than the 
other members of the group, be concerned with the analysis of data, the 
development of programs and strategies for implementation, and the negotiation 
of interests. The acquisition of expertise has to be considered as a great 
plus because the tendency of participatory groups to command only compara- 
tively little knowledge of professional basics in the field of urban planning 
and to command little expertise therein is one of their main weaknesses. So, 
i f  not organized, they usually have little chance to really compete with 
their counterparts of the administration, who can easily play out the cards 
of better professional argumentation. 

4 .2 .2  Mass-based organizations .................... .......... 
For the purpose of participants one of the possible organizational op- 

tions to choose is the mass-based organization. This kind of organization 
is especially well fitting for participants in urban planning. 

4 . 2 . 2 . 1  Basic assumptions 

One of the basic assumptions is that the planning process has to be seen 
in the context and as a part of the general political process and that there- 
fore the use of power is indispensable. 
western-type, democracies are generally set by the economic and the political 
process, and as in addition the poor and underprivileged citizens do not 
command sufficient economic power, and as they are more or less excluded from 
the real decisive economic process, they have to rely for their participation 
on the equal access to the political process which is guaranteed by the con- 
stitution to the citizens. However, the power of an underprivileged single 

As the priorities in our modern, 
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p a r t i c i p a n t  is c lose  t o  zero s ince  h i s  p o l i t i c a l  power i s  p r a c t i c a l l y  r e s t r i c t e d  
t o  t he  use of h i s  vo te ,  which is more o r  less considered t o  be sub jec t  t o  ma- 
n ipu la t ion  and the re fo re  i s  of diminished va lue  only. Consequently t h e  way 
o u t  of t h e  dilemma is  the  aggregat ion of  these  very small power components. 
Provided a s u f f i c i e n t l y  l a r g e  enough number of p a r t i c i p a n t s ,  who are w i l l i n g  
t o  de l ega te  t h e i r  power and t o  con t r ibu te  t o  the  a c t i v i t y  of the  thereby 
e s t ab l i shed  organiza t ion ,  a considerably powerful p o l i t i c a l  element can be 
c rea t ed ,  a b l e  t o  inf luence  s i g n i f i c a n t l y  the  dec i s ion  making process i n  urban 
planning: 
hood, self-governing a u t h o r i t  t o  g e t  some resources  from the  c i t y ,  the  S t a t e  
and the  Federal  government. ' I 4 $  In  o ther  words: Bringing together  many 
followings makes i t  poss ib le  t o  amalgamate s u f f i c i e n t  power t o  e x t r a c t  from 
the  l a r g e r  s o c i e t y  - and i ts  major systems - recogni t ion  of  t he  organiza t ion ,  
i t s  r ep resen ta t ives ,  and i ts  demands. 
advis ing  the  advocate planning " to  c o l l e c t  and harness  fragmented powler i n  
order t o  br ing  about planned change". 

"There i s  nothing l i k e  15,000 c i t y  v o t e r s  he ld  toge ther  by neighbor- 

This  t h e s i s  i s  backed :up by ReinSo 

4 . 2 . 2 . 2  The s t r u c t u r e  of mass-based organiza t ion  

The democratic mass-based organiza t ion  is charac te r ized  by its funda- 
mental ly  democratic anatomy. 

F i r s t  of a l l ,  t h e  base of  t h e  power has t o  be understood. A mass-based 
o rgan iza t ion ' s  power is  l a r g e l y  people. 
o rganiza t ion  from time t o  time but  i t s  fundamental base is i t s  cons t i tuency  - 
t he  community. 

Other resources  may *accrue t o  t h e  

So, t h e  f i r s t  process of  organiza t ion  is  t o  assemble t h i s  
base,  t o  B g r e g a t e  t h i s  power. 

The base may - most probably - c o n s i s t  of a s soc ia t ions  and organiza t ions  
of a smaller scale than a r e  a l ready  i n  ex i s t ence  ( t h i s  seems f requent ly  t o  
be so i n  t h e  U.S.51) o r  may - less probably - be cons t i t u t ed  !d i r ec t ly  by t h e  
aggregat ion of s i n g l e  c i t i z e n s .  I n  any case  a cons iderable  amount of t i m e  
w i l l  be necessary t o  organize t h e  people. Time spans of usua l ly  one year  
up t o  four  years  (and even more) a r e  t h e  rule.52 
es t ab l i shed  organiza t ions  i n t o  a mass-based organiza t io?  w i l l  most l i k e l y  
r e q u i r e  less time. 
of involving "all  the  people" than i n  some huge genera l  membership process ,  
as experience i n d i c a t e s  .53 The reason i s ,  the  o rgan iza t iona l  base tends to  
be more s t a b l e  and can provide a more dependable and e f f e c t i v e  f i n a n c i a l  base 
than one would have by ind iv idua l  membership cons t i tuency  and f e e s  only. 

The assembling of a l ready  

Another plus  i s  t h a t  t h i s  i s  t h e  much more e f f e c t i v e  way 

The second process of organizing the  organiza t ion  is  t o  au thor ize  and 
enable  t h e  use of i ts  power, s i n c e  every organiza t ion  needs t o  descr ibe  its 
power and t h e  way i t  is going t o  be used: d e f i n i t i o n  of a c o n s t i t u t i o n  and 
of p o l i c i e s .  
congress,  convention, o r  whatever i t  might be c a l l e d ,  t h a t  resembles the  
par l iament ,  t h e  l e g i s l a t i v e  body of a democratic S t a t e  and t h a t  i s  made up 
by r ep resen ta t ives  chosen e i t h e r  i n d i r e c t l y  (namely as r e p r e s e n t a t i v e s  of  
the c o n s t i t u t i n g  base organiza t ions)  o r  d i r e c t l y  by t h e  genera l  membership 
body. The t y p i c a l  number of r ep resen ta t ives  on such assemblies  w i l l  vary  
between 500 t o  2500. 

The c o n s t i t u t i o n a l  organ w i l l  be some kind of genera l  assembly, 
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The next step for the organization will be t o  use its power to act 
according to those stated policies: executive action. The responsibility 
for the implementation of policies is on the side of some kind of a govern- 
ing board that will be selected by the general assembly and that has the 
characteristics of a government. 

Finally, a representative organization has to provide an accountability 
for its action or use of power: review. 

The larger an organization, the more power it has, or the geography 
it encompasses, the more complex it becomes. In a large organization - like 
in a mass-based organization - the delegation of power within the organization 
is inevitable. The power gets fragmented into many divisions, committees, 
etc, This must not become chaotic. Therefore, such a differentiation of 
the structure and the subdivision of its main structural parts has to be 
carefully fitted into the whole and still has to serve the basic idea of 
assembling power, making it visible and using it for the realization of the 
defined ideas and goals. 

4 .2 .2 .3  The aspect of information and communication 

A mass-based organization is characterized by a central and pervasive 
concern for communication. 
borhood network. 

This is mainly an emphasis on the informal neigh- 

Word-of-mouth and face-to-face are the basic characteristics of MBO 
(mass-based-organization) communication, for communities of the have-nots 
are in the oral tradition. This is one place where the mimeograph machine 
is not good, and action is not defined by the size of the stacks of memos, 
reports, and other written paraphernalia. The telephone is heavily utilized, 
but not as a substitute for face-to-face contact. 
a telephone is usually an absent luxury. 
identifies with the ElBO community, it becomes an important part of the 
communication network. 
because it is usually dominated by the establishment, There are some excit- 
ing proposals for development and use of closed-circuit television to serve 
dual purposes of communication and teaching in MBO communities, 
costs have prohibited this  development, '''' 

In the homes of the poor, 
Where a local radio station 

The potential of television is largely unexplored 

Thus far, 

5 .  The compatibility of citizen participation and the democratic idea 

A critical evaluation of the significance and the role of citizen 
participation in urban planning in a democratic society. 

The organization of the planning process and the typical approach of 
planning being used,give proof of whether or not planning is considered to 
be a legitimate and accepted means of the democratic organization of a 
society. 
the manipulation of a so-called "democratic" mass society by a small power 
elite, while on the other hand, the application of socially relevant planning 

The application of socially relevant planning may be, on one hand, 
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may be the  means of a r a t i o n a l  consc ious  s o c i e t y ,  by which i t  tries t o  
master  i ts  fate  by i t s  own. Therefore,  the  two ca t egor i e s ,  planning - and 
how i t  is used - and soc ie ty  - and how i t  i s  understood cannot be seen as 
independent from each o t h e r ,  both are c l o s e l y  i n t e r r e l a t e d  and connected 
t o  t h e  s o c i a l  development and wel fare  of a soc ie ty .  
"who s h a l l  plan?" and "how s h a l l  i t  be planned?" cannot be answered without 
def in ing  what democracy i s  and means. 

That is why the  ques t ions  

So, a s h o r t  desc r ip t ion  of t h e  b a s i c  ideas  of a democratic s o c i e t y  
w i l l  be given. Fur ther ,  i t  w i l l  be attempted t o  o u t l i n e  b r i e f l y  what t h e  
main c h a r a c t e r i s t i c s  of t h e  two major ca tegor i e s  of democracy, t h e  d i r e c t  
and the  r ep resen ta t ive  one, are supposed t o  be. 

From this base the  r o l e  of c i t i z e n  p a r t i c i p a t i o n  i n  urban planning and 
its r e l a t i o n  t o  the  s o c i a l  system, t o  the  system of government w i l l  be t raced.  
This  i n  t u r n  w i l l  provide the  base f o r  suggest ions towards c i t i z e n  p a r t i c i p a -  
t i o n  as a compatible f a c t o r  i n  a r e p r e s e n t a t i v e  democracy. 

5.1 The bas i c  ideas  of  democracy 

The bas i c  idea  of  democracy is simply t h a t  men can govern themselves. 
The word democracy has i t s  r o o t s  i n  the  two Greek words "demos" (people) 
and "Icratos" ( r u l e  o f )  and t h e r e f o r e  f r e e l y  t r a n s l a t e d  means r u l e  by the 
people. That i s  t o  say, t he  governmental power belongs t o  all people r a t h e r  
than only t o  one person. So, democracy can be def ined as "self-government", 
o r  i n  o t h e r  words, as government "of the  people, by the  people,  f o r  t h e  people". 

Ce r t a in  fundamentals are necessary f o r  self-government. 
developed during a long h i s t o r i c a l  process wi th in  d i f f e r e n t  coun t r i e s  and 
d i f f e r e n t  cul tures  and had a t  d i f f e r e n t  times d i f f e r e n t  meanings, 
these  fundamentals, l i b e r t y ,  concern f o r  t he  genera l  welfare, major i ty  
r u l e  and r e spec t  of the  r i g h t s  of minor i t i e s  are today considered t o  be main 
fundamentals. 

They have 

Among 

As these  fundamentals were developed, d i f f e r e n t  concept ions of democracy 
were formed. 
d i f f e r e n t  democratic conceptions can be f i l e d :  t he  concept of the  d i r e c t  
democracy and the  concept of t h e  r ep resen ta t ive  democracy. Within these  
two main ca t egor i e s  a v a r i e t y  of conceptions developed t o  meet t h e  r equ i r e -  
ments of s p e c i f i c  s o c i e t i e s  with t h e i r  s p e c i f i c  set of s o c i a l ,  social-economic, 
soc ia l -psychologica l ,  i n s t i t u t i o n a l ,  etc.,  condi t ions ,  va lues  and goa ls .  

Two main ca t egor i e s  can be d is t inguished  under which t h e  

5.1.1 The concept of the d i r e c t  democracy 
. * . . . . . . . . . . . . . . . . . . . * . . . . . . . . e * . . .  o . . . . . .  

The b a s i c  idea  of t h i s  form of a democracy is t h a t  both the  na ture  of 
the  i n t e r e s t s  of the  c o n s t i t u e n t s  of t h i s  p o l i t i c a l  system and t h e  r e a l i z a t i o n  
of these i n t e r e s t s  r e q u i r e  mutual adjustment and aggregation. Fu r the r ,  t h e  
idea  is  t h a t  adjustment and r e a l i z a t i o n  can only be achieved by t h e  c o n s t i t u e n t s  
who make up and p a r t i c i p a t e  d i r e c t l y  i n  the  managing and governing processes  
of t h e i r  soc i e ty .  
r e a l i z a t i o n  oE i n t e r e s t s  be achieved, because p o l i t i c a l  participation is  not 

And only by d i r e c t  p a r t i c i p a t i o n  can agreement on t h e  
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just eeen as a means t o  come t o  agreements but  as a goal ,  a value i n  i t s e l f .  
This i s  t o  say t h a t  t h e  c o n s t i t u e n t s  do not  esteem j u s t  t h e  private sphere 
of t h e i r  l ives as a way to  achieve s e l f - d e s t i n a t i o n ,  s e l f - r e a l i z a t i o n ,  and 
s e l f - f u l f i l l m e n t ,  
i n  t h e  publ ic ,  p o l i t i c a l  l i f e  as a s i n e  qua non t o  achieve these  goals. 

They regard t h e i r  playing-a-role  and t h e i r  p a r t i c i p a t i o n  

The main assumptions and p r e r e q u i s i t e s  of t he  theory of the  d i r e c t  
democracy are: t h e  number of c o n s t i t u e n t s  has  t o  be small, the  o rgan iza t iona l  
and cybe rne t i ca l  problems t h a t  are t o  be d e a l t  with have t o  be of t h e  na tu re  
t h a t  they can be solved by the  c o n s t i t u e n t s  themselves (so t h a t  expe r t s  are 
not requi red  t o  con t r ibu te  t o  the  so lu t ions )  and the  c o n s t i t u e n t s  be w i l l i n g  
t o  work on s o l u t i o n s  f o r  these  problems. While, t o  a c e r t a i n  ex ten t ,  t h e  
number of those who are e n t i t l e d  t o  p a r t i c i p a t e  can be reduced by t h e i r  d e f i -  
n i t i o n ,  modern s o c i e t i e s  have become so complex today, t he  problems t o  be 
solved so d i f f i c u l t ,  t he  a l i e n a t i o n  of t he  ind iv idua l s  of a s o c i e t y  from 
t h e i r  s o c i e t y  so s t rong ,  t h a t  today i n  i t s  pure ve r s ion  t h i s  model of demo- 
c racy  seems hard ly  app l i cab le  t o  any e x i s t i n g  modern soc ie ty .  

5.1.2 The concept of a r ep resen ta t ive  democracy ....................~..,.............*.......... 
The bas i c  idea of t he  r ep resen ta t ive  democracy is t h a t  t he  t a sks  of  

governing and leading t h e  s o c i e t y  can be delegated.  

By having de lega te s , the  number of those running t h e  s o c i e t y  can be 
d r a s t i c a l l y  reduced. while  t he  number of those l i v i n g  i n  a democratic s o c i e t y  
i s  t h e o r e t i c a l l y  unlimited.  So each de lega te  r ep resen t s  a mul t i tude  of  
members i n  s o c i e t y  (and t h e i r  i n t e r e s t s ) .  
s o c i e t y  can be discussed and negot ia ted  i n  a c l e a r l y  arranged,  workable, 
small c i rc le  of r ep resen ta t ives .  Thereby, r ep resen ta t ive  democratic s o c i e t a l  
s t r u c t u r e s  eliminate one of t he  main problems of the  d i r e c t  democracy, namely 
t h a t  the number of members i n  s o c i e t y  cart only be small, because - by 
d e f i n i t i o n  - they a l l  have t o  i n t e r r e l a t e  i n  order  t o  a d j u s t  and balance 
t h e i r  i n t e r e s t s  and aggregate thmtobtards a common palicy by which they can 
govern soc ie ty ,  

The p o l i c i e s  necessary t o  run  a 

An inherent  f e a t u r e  of a r e p r e s e n t a t i v e  democratic system i s  t h a t  t h e  
If not by delegates became expe r t s  i n  all quest ions of running a soc ie ty .  

thorough prepara t ion  and educat ion they w i l l  command, a t  least through t h e i r  
permanent involvement i n  p o l i t i c a l  ques t ions ,  a reasonably g r e a t e r  s k i l l  and 
knowledge than t h e  normal p o l i t i c a l  layman. 

I n  regard t o  the  q u a l i t y  and e f f e c t i v e n e s s o f  p o l i t i c a l  decision-making 
i n  a democratic s o c i e t y  t h i s  is undoubtedly a g r e a t  advantage of the  repre- 
s e n t a t i v e  over t h e  d i r e c t  democratic system. 

However, inseparably connected t o  t h i s  plus  is  the loss of t he  i n d i v i d u a l ' s  
d i r e c t  r e l a t i o n s h i p  t o  and h i s  d i r e c t  in f luence  on the  p o l i t i c a l  decision 
making process.  
a guarantee for keeping the  members of  s o c i e t y  i n t e r e s t e d  i n  a l l  p o l i t i c a l  
quest ions and while  t h i s  was repea ted ly  an incen t ive  considered worthwhile 
t o  exercise one 's  own p o l i t i c a l  w i l l  and power, i t  tu rns  o u t  t h a t  i n  a 

While i n  a d i r e c t  democratic s o c i e t y  t h i s  was something l i k e  
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r e p r e s e n t a t i v e  democracy p o l i t i c a l  d i s i n t e r e s t  and apathy become t h e  t y p i c a l ,  
well-known and widespread pa thologica l  t r a i t  of t he  system. Consequently, 
c l o s e  con tac t s  from the  c i t i z e n r y  t o  the  r ep resen ta t ives  w i l l  no t  be es tab-  
l i s h e d  and the  r ep resen ta t ives  w i l l  more o r  less become i s o l a t e d  from their  
e l e c t o r a t e .  This  aga in  has two consequences: t h e  w i l l  and the  goa l s  of  t he  
people may no longer  co inc ide  with those of t h e  r ep resen ta t ives"  and these  
tend t o  e s t a b l i s h  t h e i r  own c l a s s  of p o l i t i c a l  l eade r s .  

A t  t h i s  po in t  the b a s i c  idea  of democracy - namely t h a t  men can govern 
themselves - would become turned i n t o  the  cont ra ry  ( t h a t  is t o  say,  t h a t  
people would be governed and power w i l l  be . exe rc i sed  over them by a class of  
l eade r s  according t o  t h e i r  w i l l ,  t o  t h e i r  own r e s p o n s i b i l i t y ) ,  i f  t h e  i n s t i -  
t u t i o n s  of "elect ions"  and the  "public" were not  e s t ab l i shed .  The idea  of 
both these  i n s t i t u t i o n s  i s  t o  guarantee a feed-back and con t ro l  of the  po l i -  
t i c a l  leadersh ip  by the governed through c r i t i c a l  d iscuss ion ,  eva lua t ion ,  
and reconfirmation,  o r  withdrawal of t h e  mandate. 

However, today "public" on the level of the  whole s o c i e t y  f a l l s  a p a r t  
because of t h e  con t r ad ic t ion  of t he  ob jec t ive  s o c i e t a l  p o l i t i z a t i o n ,  on the  
one hand, and on the  o the r  hand, t h e  simultaneous d e - p o l i t i z a t i o n  of the  
c i t i z e n r y ,  whose p o l i t i c a l  s ta tements  of w i l l  and commitments, become t r ans -  
formed i n t o  the  r e l a t i v e l y  non-committal, non-public opinions and the  so- 
c a l l e d  "public" opinion of p o l i t i c a l   institution^.^^ 
however, these  i n s t i t u t i o n s  (as w e l l  as a l l  those who own o r  have.power over 
a l l  kinds of mass-mediae) develop a manipulative p ~ b l i c i t y . 5 ~  
becomes t h e  goa l  of manipulation and a means t o  f ace  upon non-controlled 
claims of power. Thereby, t he  e s s e n t i a l  democratic assumption t h a t  t h e  
government of men by themselves i s  because of the  c r i t i c a l  r a t i o n a l i t y  of 
t h e  members i n  soc ie ty  is l e d  ad absurdum. 

As a well-known fact ,  

The "public" 

The same is b a s i c a l l y  true f o r  t he  i n s t i t u t i o n  of "election".  

E l e c t o r a l  campaigns are not run  to  enable  the  c r i t i c a l  mind, t h e  
r a t i o n a l i t y  of t he  p o l i t i c a l l y  conscious c i t i z e n  t o  decide d e l i b e r a t e l y  f o r  
t h e  b e n e f i t  of the  s o c i e t y  and h imsel f ,  bu t  t o  appeal  massively to  h i s  hopes 
and fears, t o  h i s  f e e l i n g s ,  so t h a t  h i s  w e l l  prepared subconsciousness w i l l  
guide him when i t  comes t o  make the  dec i s ion  f o r  whom t o  vote .  Today t h e  
way the  publ ic  mind and publ ic  opinion is  produced i s  completely analogous 
t o  the way gone by commercial advertisement techniques t o  produce demand:57 
by a l l  k inds  of modern psychological in f luenc ing  methods the  publ ic -wi l l  i s  
b u i l t  up by t h e  p o l i t i c a l  p a r t i e s  i n  accordance t o  t h e i r  power i n t e r e s t s .  
Therefore,  the  source of publ ic  and overnmental w i l l  is no longer the  
peoples but t h e  par ty   headquarter^.^^ Those win an e l e c t i o n ,  whose par ty  
headquarters  lu red  the  bes t  manipulative technic ians ,  and not  necessa r i ly  
those who w i l l  p resent  t h e  b e t t e r  program, the  b e t t e r  arguments.59 

5.2 The r e l a t i o n  o f  c i t i z e n  p a r t i c i p a t i o n  and the  r e p r e s e n t a t i v e  democracy 

Representa t ive  democracy puts  two major c o n s t r a i n t s  on c i t i z e n  p a r t i c i -  
pa t ion ;  first,  the  p r i n c i p l e  of de lega t ion  and r ep resen ta t ion ,  second, t he  
p o l i t i c a l  r e s p o n s i b i l i t y  of t h e  de lega tes .  
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In contrast to the direct democracy, principally based on the plebi- 
scitarian way of building the public mind, engineering consensus, and of 
making political decisions, the representative democracy is characterized, 
as described above, by solving all questions of running the society and 
governing the people by delegates of the people, the representatives. 
principle of delegation and representation of political will and power would 
cause direct participation in a representative democracy to evoke the most 
serious malfunctions and consequences for the system. The representative 
democracy provides, by the institution of elections, for the instrument to 
hold the delegates politically responsible by withdrawal or granting anew 
the mandate. However, the political responsibility of the delegates would 
not longer be in existence, if any member of the society wou1.d have a right, 
also, to decide on the process of leading a society and governing a people. 
As on the other hand meaningful citizen participation - -  that is to say a 
participation that has at least some authority to make decisions (as was 
pointed out above) 0 -  requires to some extent the delegation of power, because 
power is an absolutely necessary Ererequisite t o  make generally obliging 
decisions on the political level, * the exercise of citizen participation is 
only compatible with the idea of the representative democracy, if that 
delegation of power is institutionalized and keeps those responsible who 
receive that power and if the responsibility of the already institutionalized 
representatives is regulated anew. Otherwise, citizen participation would 
have to be left without any authority for generally obliging decision-making 
in order to keep it compatible with the idea and the values of the representa- 
tive democracy. Since such a participation would hardly turn out to be 
either attractive or meaningful, the only way to achieve both -- the compati- 
bility of participation with the system and the livability of citizen 
participation -- is to invent forms of participation within an institutional 
framework that fits into the given democratic system, 

This 

5.3 Suggestions for institutionalized forms of c i t i z e n  p a r t i c i p a t i o n  
beinp compatible with the representative democracy 

Since granting direct authority of making generally obliging, political 
decisions proves t o  be incompatible with the system of the representative 
democracy as long as such a grant is not institutionalized, clearly defining 
the question of public responsibilities according to the basic proinciples 
of a representative democracy, two proposals will be suggested to provide 
for a proper role of meaningful citizen participation in a representative 
democracy. 

This suggestion is directed to additional organizational provisions and 
to further differentiation of the political-societal system and its subsystems. 

As there is today the level of the states besides (or below) the federal 
level and as there is below the level of the states the local level, one could 
imagine additional levels in an altered model. These new levels to be estab- 
lished would have to be provided with specific and clearly defined responsi- 
bilities and authorities. A s  the existing three levels have their representative 
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i n s t i t u t i o n ,  t h e  par l iament ,  and t h e i r  execut ive  i n s t i t u t i o n ,  t h e  government with 
the dependent admin i s t r a t ions ,  so too  could have t h e  new levels. 

By in t roducing  a d d i t i o n a l  subsystems bes ides  (o r  below) the  systems now 
i n  ex i s t ence ,  one could,  f i r s t  of  a l l ,  g e t  by f a r  a g r e a t e r  number of i nd iv id -  
u a l s  as e l e c t e d  r e p r e s e n t a t i v e s  of  t he  people and a g r e a t e r  number as t h e r e  
i s  today being p o l i t i c a l l y  respons ive .  Thei r  p o l i t i c a l  engagement would have 
t o  be performed according t o  the  def ined  p r i n c i p l e s  of a r e p r e s e n t a t i v e  demo- 
cracy.  That i s  t o  say ,  aga in ,  t h e r e  would = e x i s t  a r i g h t  f o r  d i r e c t  
p a r t i c i p a t i o n  by everybody. Again, on ly  t h e  r e p r e s e n t a t i v e s  - now however i n  
g r e a t e r  numbers and r ep resen t ing  smaller areas o r  a smaller part of t h e  spectrum 
of pub l i c  r e s p o n s i b i l i t i e s  - would command t h e  r i g h t  of p o l i t i c a l  dec i s ion -  
making. 

The advantage (would have t o  be seen  i n  t h e  more s e n s i t i v e  d i v i s i o n  of 
t h e  s o c i e t a l  system and i n  t h e  p o s i t i v e l y  changed r a t i o  of  the r ep resen ted  
t o  the  r e p r e s e n t a t i v e s .  
i nd iv idua l s  of s o c i e t y  t h e r e  could be j u s t  100 o r  1,000 per r e p r e s e n t a t i v e .  

Ins tead  of 100,000 o r  even 1,000,000 of r ep resen ted  

This  proposal  t o  d i v i d e  t h e  whole s o c i e t a l  system i n t o  smaller p o l i t i c a l  
and o rgan iza t iona l  u n i t s  r e p r e s e n t s  no t  a q u a l i t a t i v e  p r i n c i p l e  but  a more 
gradual  q u a n t i t a t i v e  a l t e r a t i o n  being i n  conformity wi th  t h e  system as the  
eva lua t ion  of  t he  whole system i s  concerned. kl i thin the  pe r spec t ive  of the  
c i t i z e n ,  however, t h i s  improvement of  h i s  o p p o r t u n i t i e s  f o r  p a r t i c i p a t i o n  - 
being o b j e c t i v e l y  seen  as q u a n t i t a t i v e  - may resu l t  i n  a new q u a l i t y ,  because 
t o  him t h i s  a l t e r a t i o n  would mean g e t t i n g  a r e l a t i v e l y  real  and t h e r e f o r e  
a t t ract ive chance t o  express  and f i g h t  f o r  h i s  own ideas  and t o  g e t  some kind 
of meaningful response.  

As a disadvantage of  t he  proposed d i f f e r e n t i a t i o n  of s o c i e t y  on t h e  
p o l i t i c a l  level one could probably note  t h a t  as a consequence of t h e  enormously 
widened p o l i t i c a l  o rgan iza t ion  of t h e  system, a tremendously increased  inpu t  
of t ine and energy would be unavoidable.  

One could f u r t h e r  argue t h a t  t h i s  i npu t  has  t o  be taken away from t h e  
product ion - and d i s t r i b u t i o n  - process  of o the r  goods and services. To a 
c e r t a i n  e x t e n t  t h i s  is c o r r e c t .  Indeed, a s i g n i f i c a n t l y  en larged  sha re  of  
t h e  o v e r a l l  human resources  of t h e  s o c i e t y  would have t o  be con t r ibu ted .  
These c o s t s  would, however, be used t o  enjoy the  g r e a t e r  b e n e f i t  of more 
e f f e c t i v e l y  m e t  demands - more e f f e c t i v e l y  because b e t t e r  d i r e c t e d  t o  t h e  
needs of t h e  s o c i e t y  and i t s  c o n s t i t u e n t  members. 

Concerning the  increased  inpu t ,  i t  would gene ra t e  another  b e n e f i c i a l  
ou tput :  t h e  o r i g i n a l  i d e a l  of t h e  d i r e c t  democracy - t h e  complete se l f -  
r e a l i z a t i o n  of the  ind iv idua l  by h i s  d e l i b e r a t e ,  c r i t i c a l ,  r a t i o n a l  and engaged 
p a r t i c i p a t i o n  i n  the  publ ic  l i f e  o f  s o c i e t y  could be r e a l i z e d  t o  a s i g n i f i c a n t  
ex ten t .  An educa t ion  d i r e c t e d  t o  t h i s  i d e a l  - and t h e  s u c c e s s f u l  and v i s i b l e  
practice o f  t h i s  i d e a l  a lone  would be e f f e c t i v e l y  educa t iona l  - would cause 
t h e  democrat ic  i d e a l  t o  g e t  a h igher  p r i o r i t y  i n  the  minds and i n t e n t i o n s  of  
t h e  c i t i z e n s .  Under the  a spec t  of t h e  t r end  towards more spa re  time i n  t h e  
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h igh ly  i n d u s t r i a l i z e d  s o c i e t i e s  i n  t h e i r  e a r l y  p o s t - i n d u s t r i a l  per iod  of 
t h e i r  development, i t  seems to be very  l i k e l y  t h a t  t he  necessary  c o n t r i b u t i o n s  
of time and energy w i l l  p a r t l y  be made v o l u n t a r i l y  and wi th in  t h e  expanding 
s e c t o r  o f  s p a r e  time. 

If seen under t h i s  aspect and r e l a t e d  t o  t h e  advantages mentioned above, 
t h e  i m p l i c i t  disadvantage of t h i s  proposal  - namely t h e  n e c e s s a r i l y  h i g h l y  
increased  i n p u t s  of human re sources  by time and energy - seems t o  be less 
important  and more e a s i l y  acceptab le .  

5 . 3 . 2  S i g n i f i c a n t  c i t i z e n  p a r t i c i p a t i o n  by c i t i z e n  i n t e g r a t i o n  i n t o  t h e  
a d m i n i s t r a t i v e  plaVni9g p ~ o c +  

........................................................................ 
. . . . . . . . . . . . . . . . . . . . . . .  

While t h e  f i r s t  sugges t ion  was good t o  t h e  i n t r o d u c t i o n  of  new s o c i e t a l  
subsystems, t h e  second sugges t ion  i s  d i r e c t e d  t o  change t h e  r e l a t i o n s h i p  
between the  a d m i n i s t r a t i o n  and t h e  adminis te red .  

The sugges t ion  proposes t o  i n t e g r a t e ,  as e a r l y  as p o s s i b l e ,  par t ic ipat-  
ing  c i t i z e n s  i n t o  t h e  a d m i n i s t r a t i v e  planning process ,  thereby  avoid ing  t h e  
f a t a l  subord ina t ion  of t h e  "powerless" c i t i z e n s  under t h e  "powerful" pub l i c  
a d m i n i s t r a t i o n  as well as t h e i r  h o s t i l e  p o l a r i z a t i o n .  On t h e  o t h e r  s i d e  t h e  
proposal  w i l l  l eave  t h e  a u t h o r i t y  of f i n a l  decision-making wi th  t h e  e x i s t i n g  
p o l i t i c a l  r e spons ib l e  i n s t i t u t i o n s .  

To some e x t e n t  t h e  proposal  i s  based on e x i s t i n g  models of  coopera t ion  
between c i t i z e n s  and admin i s t r a t ion ,  which 
c e r t a i n  degree t h e  c i t i z e n  component t o  t h e  pub l i c  admin i s t r a t ion .  
t h e  a d m i n i s t r a t i o n  i n  Germany, for example, i n s t a l l e d  s o - c a l l e d  Wide r sp ru -  
chsausschusse".61 
and a d m i n i s t r a t o r s ,  t o  review d e c i s i o n s  t h a t  were previous ly  made by t h e  
admin i s t r a t ion ,  bu t  caused c i t i z e n s '  oppos i t i on  and d e n i a l .  The c i t i z e n s  
on t h e s e  boards have t h e  task and t h e  op t ion  t o  judge from t h e i r  po in t  of 
view about t h e  c o n t r a d i c t i o n a l  d e c i s i o n s  and t o  propose and v o t e  fo r  a new 
dec i s ion .  

have a l r e a d y  in t roduced  t o  a 
Thus 

These boards inc lude  - i n  a number of cases - both  c i t i z e n s  

This  i s  not  a law s u i t ;  a l though t h e r e  are a number of paral le ls .  62 

The concept of c i t i z e n  i n t e g r a t i o n  i n t o  t h e  a d m i n i s t r a t i v e  planning 
process  would t h e r e f o r e  mean t h a t  t h e  a d m i n i s t r a t i o n  would be obl iged  t o  
coopera te ,  from t h e  beginning on, wi th  t h e  a f f e c t e d  c i t i z e n r y  as i t  comes 
t o  urban planning.  It seems t o  be e s s e n t i a l  t o  i n s t i t u t i o n a l i z e  t h i s  new 
r e l a t i o n s h i p  and t o  d e f i n e  c a r e f u l l y  t h e  r u l e  of  coopera t ion .  
have t o  inc lude  exac t  de te rmina t ions  of t h e  kind and e x t e n t  o f  c i t i z e n  par t i -  
c i p a t i o n ,  so i t  would not  be necessary  any longer  t o  n e g o t i a t e  t h i s  po in t  
a g a i n  and aga in .  
t i o n  could be claimed i n  c o u r t ,  i f  necessary ;  t h a t  i s  t o  say :  i f  t h e  adminis- 
t r a t i o n  r e fused  coopera t ion  o r  t r i e d  t o  keep i t  s h o r t .  
p rov i s ions  have t o  be t h a t  any planning,  so f a r  developed e x c l u s i v e l y  by t h e  
admin i s t r a t ion ,  could p r i n c i p a l l y  not  be  r e a l i z e d .  

These would 

F u r t h e r ,  i t  would be e s s e n t i a l  t h a t  t h e  t i t l e  of coopera- 

I n  t h e s e  cases t h e  
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In this regard the provisions of the German "BundesbaugesetzftG3 could 
serve ( t o  some extent) as an example. This law provides for regulations in 
favor of participating citizens in the regard that all plans -- before 
common council can pass them as a law - -  have to be shown to the public for 
a certain amount of time.G4 
the plan. These "suggestions and criticisms 116g have tc. be "taken into con- 
sideration" by the administration according to the criteria spelled out by 
the law, otherwise everybody can fight the plan in order to have it declared 
illegal. 

Everybody can pro ose changes and criticize 

This example is not intended t o  stand for exemplary provisions in favor 
of citizen participation; but obviously the BBauG provides at least a useful 
beginning t o  build on. 

In extension of the regulations of the BBauG at least two additional 
main requirements seem to be absolutely necessary to provide for meaningful 
citizen participation: first, the integration of the citizen into the 
planning process as early as possible (as pointed out above); an3 second, a 
guarantee of a real and honest evaluation and consideration of the citizens' 
suggestions and criticisms. 

The proposal of citizen integration into the administrative planning 
process raises a number of questions. 

The interest of citizens and the probability of their participation 
may be regarded as a given fact, as urban renewal projects are concerned. 
However, who will represent the interests of future citizens +as it comes 
t o  urban planning for new urban developments? 
residents, e.g., of a new residential area, are not known at the time when 
the plan is evolved. 

As a matter of fact the future 

Another principal question is, how to integrate lay-men effectively 
into the planning process; a process about which they usually have no know- 
ledge and to which they may probably contribute just their individual 
knowledge and experience of what people being affected by the plan expect. 

Then there is the question of whether citizens can realistically be 
expected to participate in a process that may eventually never show a result, 
that will in any case last for comparatively long periods and that requires, 
for sure, a tremendous amount of time and patience of those being involved. 

As to the question of Itwho is willing, able and legitimated to represent 
future constituencies not yet constituted" and as to the question of "how 
to prove certain minimum qualifications for participating citizen members of 
the planning team" it can be said: the realization of the proposal to 
integrate participating citizens into the administrative planning process 
may very likely generate attractive incentives for more and meaningful par- 
ticipation and a sufficient number of participants to establish on the side 
of the citizens some kind of an organizational network of urban planning 
groups. 
groups by the delegation of  participants for such areas. 
principle of delegation and representation could be used for principal, 
overall planning issues, such as a city-wide land-use plan. 

This would thus allow to represent future, yet unconstituted social 
Accordingly, the 
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Afte r  a "break-in" per iod these  l o c a l l y  o r i e n t e d  urban planning organi -  
z a t i o n s  would command enough s k i l l  and experience t o  i n s t r u c t  new p a r t i c i p a n t s .  
This  would provide,  t o  some e x t e n t  a t  least, for t h e  necessary s k i l l  of 
p a r t i c i p a n t s .  About t h a t  t he  school  system, u n i v e r s i t i e s  and t h e  adminis t ra -  
t i o n  i t s e l f  could t r a i n  p a r t i c i p a n t s  and thus  c o n t r i b u t e  to a more effective 
planning process .  

As t o  t he  ques t ion  of whether t he  amount of t i m e  necessary t o  p a r t i c i -  
pate meaningfully would not  prevent  people from g e t t i n g  involved i n  t h e  
urban planning process ,  i t  is t o  s ay  t h a t  those  o b s t a c l e s  such as t i m e  
losses dur ing  working hours and f i n a n c i a l  expenses can be e a s i l y  removed by 
some kind of reimbursement. That i s  no problem. 
a b l e  amount of t i m e  ( t o  be spen t  as a donat ion of the  i n d i v i d u a l ' s  spare time 
for t h e  idea  of c i t i z e n  p a r t i c i p a t i o n ) ,  it i s  aga in  assumed t h a t  t h e r e  is 
and w i l l  be a t r end  t o  more space time and a growing i n t e r e s t  i n  urban plan- 
ning and wi l l ingness  t o  p a r t i c i p a t e .  

A s  i t  comes t o  t h e  cons ider -  

This assumption of a growing pub l i c  i n t e r e s t  i n  urban planning and the  
wi l l i ngness  t o  p a r t i c i p a t e ,  on t h e  p a r t  of t h e  c i t i z e n s ,  i s  however one of - the  c r u c i a l  po in t s  i n  t h e  d i scuss ion  of c i t i z e n  p a r t i c i p a t i o n .  
assumption fa i ls  t h e  whole i d e a  i s  death-born. 

If t h i s  
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Part B c o n s i s t s  of two main chap te r s :  American Experiences and German 
Experiences . 

The first main chapter  w i l l  cover t h e  main programs under which expe- 
r i e n c e s  were sought i n  t h e  United States. 
d e s c r i p t i o n s  of t h e  programs and the  b a s i c  ideas  t h a t  were intended t o  be 
promoted by t h e  r e a l i z a t i o n  of these  programs. 
t o  trace, i n  g r e a t e r  depth,  by us ing  the  l e g a l  provisions, t h e  legal h i s -  
tories and policy guides  as w e l l  as the d e s c r i p t i o n s  of a c t u a l  events  found 
in the l i t e r a t u r e ,  how c i t i z e n  p a r t i c i p a t i o n  developed dur ing  t h e  pas t  
decade, what t h e  r e s u l t s  are and how they can be evalua ted .  

This  part w i l l  i nc lude  s h o r t  

Fu r the r ,  i t  w i l l  be a t tempted 
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W I C A N  PROGIWB AND EXPERBNCES 

6. Main programs 

"By the mid-l960's, problems of poverty and race in the nation's cities 
In an effort to help the cities solve their had reached crisis proportions. 

problems, Congress had adopted more than 100 new programs (not t o  speak of 
the many State programs and local efforts undertaken), 
despite impressive achievements -- it was difficult to see much progress. 
Problems were still multiplying and increasing in intensity. 
apparent that a new approach was needed.ItGG 

Even so -- and 
It was 

Undoubtedly, part of such a new approach had to be citizen participa- 
tion. In various forms this had already been a key element in the Kennedy 
administration's "Juvenile Delinquency Demonstration Program", based on the 
"Juvenile Delinquency and Youth Offenses Control Act of 1961"67 and in the 
Office of Economic Opportunity's (OEO) "Comaunit Action Program" (CAP), 
based on the "Economic Opportunity Act of 1964d8 In 1966/67, the Depart- 
ment for Housing and Urban Development's (HUD) "Model Cities Program", 
based on the "Demonstration Cities and Netropolitan Development Act of 1966",69 
was launched. 

These three programs are generally looked upon to have been the 

Each o€ these act as a conduit for federal funds, each is aimed at local 
program development, and each has encouraged organization of the affected 
citizenry as well as their participation in the policy making process. 

"testing grounds for the evolution of the foregoing ideas of involvement 1' . 70 

These three programs will therefore be introduced and discussed in 
this paper. The first two programs will be presented here, not the least 
for the reason that they were the predecessors to the Model Cities Program. 
Thereby, the discussion of these programs will show the development of the 
idea of citizen participation and will contribute t o  the understanding of 
the latter one, which - -  since being the more relevant program f o r  this 
paper - 0  will be discussed in more detail. 

6.1 Antecedent programs to the Model Cities Program 

6.1.1.1 Basic intentions of the program 

The Juvenile Delinquency and Youth Offenses Control Act of 1961 is ''an 
act  t o  provide Federal assistance €or projects which will demonstrate or 
develop techniques and practices leading t o  a solution of the Nation's 
juvenile delinquency problem. 

The relevance of the program, developed under this law, for this paper 
has t o  be seen in the program's conception that the strength (or weakness) 
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and t h e  involvement of a community can i t s e l f  be a major f a c t o r  t o  achieve  
a p o l i t i c a l  goa l  of a governmental program. 

6.1.1.2 Analysis of lega l  p rov i s ions  and po l i cy  g u i d e l i n e s  

The Pol icy  guide72 t o  the  p re sen ta t ion  of proposals  f o r  funding under 
Publ ic  Law 87-274 expresses  c l e a r l y  and s p e c i f i c a l l y  the  b a s i c  assumption of 
the  program: ' I .  . . i nc reas ing  the  competence of t a r g e t  area r e s i d e n t s  and 
o r g a n i z a t i o n s .  . . w i l l  be expected t o  i n c r e a s e  t h e  capac i ty  t o  participate 
more e f f e c t i v e l y  i n  d e c i s i o n  (making).  . . ' I ,  and ' I  

f ac i l i t a t e  t h e  a t ta inment  of t he  p r o j e c t %  goa l s  ' I  . j 3  
guide  r e q u i r e s  t h a t  ' I .  . . evidence must  be shown t h a t  c a r e f u l  thought was 
given  t o  p lans  f o r  i nc reas ing  t h e  competence of. . . organiza t ions" .  

. . such a capac i ty  would 
Furthermore,  t he  po l i cy  

74 With regard  t o  the  f ind ings  of  Pa r t  A of t h i s  paper ,  
appears t o  be the  ind ispensable  consequence of  t he  formerly s p e l l e d  ou t  
expectation t h a t  c i t i z e n s  can c o n t r i b u t e  t o  the  a t ta inment  of  t he  p r o j e c t ' s  
goals. 

t h i s  requirement 

The requirement t o  inc rease  the  competence of o rgan iza t ions  r e s u l t e d  
i n  a development of concepts  f o r  such neighborhood o rgan iza t ions  as well as 
i n  s t r a t e g i e s  for i nc reas ing  t h e  competence of t he  r e s i d e n t s  themselves. 
Such s t r a t e g i e s  were: 

''1. To inc rease  t h e  a b i l i t y  of l o c a l  r e s i d e n t s  t o  p a r t i c i p a t e  i n  and 
i n f luence  t h e  s o c i a l  and p o l i t i c a l  l i f e  of t h e i r  community. 

2.  To i d e n t i f y ,  document, and dramatize community needs. 

3.  To widen channels  of communication between lower class persons and 
i n s t i t u t i o n a l  personnel  o r  d e c i s i o n  makers. 

4 .  To inc rease  community i n t e g r a t i o n .  

5. To improve t h e  confidence of t h e  l e a d e r s  t o  d e a l  wi th  gr ievances  
and t o  defend t h e i r  c o n s t i t u t e n t s '  r i g h t s  and p r iv i l eges" .  75 

6.1 .1 .3  Evalua t ion  

These s t r a t e g i e s  r e v e a l  what t h e  program was b a s i c a l l y  invented f o r :  t o  
serve as some kind of therapy ( t o  cu re  t h e  poor from t h e  pa tho log ica l  symptoms 
of t h e i r  c l a s s - c u l t u r e  -- such as apathy,  d i s i n t e r e s t ,  d e f e a t i s t  a t t i t u d e s ,  
nega t ive  self-images76 - -  and thereby ge t  a b a s i s  t o  engage them i n  d e s i r i n g  
a b e t t e r  f u t u r e ,  to  make them l e a r n  using b e t t e r  t h e  a v a i l a b l e  r e sources )  
and provide b e t t e r  information.  S t r a t e g i e s  1, 2 ,  4 and 5 apply t o  t h e  
aspect of  therapy,  r e s p e c t i v e l y  group therapy,  s t r a t egy  3 a p p l i e s  t o  t h e  
a spec t  of providing b e t t e r  information.  
t o  involve c i t i z e n s  were earlier def ined  as a "pretended form of c i t i z e n  
p a r t i ~ i p a t i o n " ~ ~  and a "form of 
they provide no power f o r  c i t i z e n s  i n  t h e  d e c i s i o n  making process  - 0  to be 
( a t  t h e  b e s t )  e i t h e r  a s i g n  of  good w i l l  g iven  by t h e  power holder^^^ or (at 

Both of t hese  k inds  of s t r a t e g i e s  

Both kinds were found - -  since 
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80 t h e  worst)  another  way t o  keep c i t i z e n s  away from genuine p a r t i c i p a t i o n .  
A t  least  t h e r e  i s  no follow-through, and no assurance  t h a t  t h e  w i l l  of 
p a r t i c i p a n t s  w i l l  seriously be given cons ide ra t ion .  81 
th inks  t h a t  "e ight  yea r s  of h i s t o r y  have made t h e  q u a l i t y  and q u a n t i t y  of 

Accordingly,  Hogulof 

neighborhood involvement i n  juven i l e  delinquency policy-making seem a t  b e s t  
minimal . -7 

1 1  82 

However, t he  program provided a t  least many important  steps f o r  t h e  
issue f o r  f u t u r e  neighborhood involvement. There was some encouragement of 
lower class c i t i z e n s  t o  organize  themselves and some st ir  t o  g e t  involved 
(by g e t t i n g  informed about  what was on i n  the  p o l i t i c a l  process  of t h e  pur -  
s u i t  of t he  ideas  represented  i n  t h e  program). 
e f f o r t s  under t h i s  program and the  achievements made can be considered as 
predecessors  t o  similar and fur ther -going  e f f o r t s  i n  t h e  "Community Act ion 
PTograrns'' and l a t e r  i n  the  "bbdel Cities Program". 

And i n  t h i s  r ega rd  the  

6.1.2 The "Community Act ion Program" ........................*....... .... 
6.1.2.1 Basic i n t e n t i o n s  of t h e  program 

The Economic Opportunity Act of  1964 is  "an act t o  mobi l ize  t h e  human 
t i  83 and f i n a n c i a l  r e sources  of t h e  Nation t o  combat poverty i n  t h e  United States 

The re levance  of  t h i s  law f o r  t h i s  paper has  t o  be seen  i n  t h e  Community 
Act ion Program (CAP) being one of a whole bunch of programs under t h e  Economic 
Opportunity Act. It was intended t o  " s t i m u l a t e  our  communities t o  i n i t i a t e  
l o c a l  a c t i o n  programs t o  a t t a c k  t h e  r o o t s  of  poverty".84 Of i n t e r e s t ,  is  
T i t l e  I1 of t h e  law which "concentrates  on poor communities and w i l l  s t imu- 
l a t e  and h e l p  them t o  undertake,  through t h e  e f f o r t s  of  l o c a l  governments 
and o rgan iza t ions  and l o c a l  people,  concre te  programs t o  a t t a c k .  . . poverty". 85 
Fur the r ,  i t  was intended t o  "carry ou t  a mul t i f ace t ed  coord ina ted  a t t a c k  on 
the  i n t e r r e l a t e d  causes of poverty".86 

" P o l i t i c a l l y  i t  is  by far the  most explos ive  program because i t  is t h e  
only one t h a t  r e q u i r e s  'maximum f e a s i b l e  p a r t i c i p a t i o n '  by r e p r e s e n t a t i v e s  
of  poverty areas. . . . "87 
d i scuss ion  of p a r t i c i p a t o r y  e f f o r t s i n  t h i s  paper,  namely: t h e  b a s i c  i dea  t h a t  
maximum f e a s i b l e  p a r t i c i p a t i o n  of r e s i d e n t s  and groups of t he  t a r g e t  areas 
provides  t h e  b a s i s  t o  t a c k l e  t h e  problems of the  poor. 

J u s t  t h a t  makes the  program r e l e v a n t  f o r  the  

6.1.2.2 Analysis  of l e g a l  provis ions  and po l i cy  g u i l d e i n e s  

The relevant b a s i c  p rov i s ion  of  t h e  l a w  concerning c i t i z e n  p a r t i c i p a t i o n  
has  t o  be sought f o r  i n  Title 11. Sec. 202(a) of  P.L. 88-452 d e f i n e s  a CAP 
as being one 

"(1) which mobil izes  and u t i l i z e s  r e sources ,  pub l i c  and p r iva t e , .  . 
i n  an  a t t a c k  on poverty;  

(2) which provides  s e r v i c e s ,  a s s i t a n c e  and o the r  a c t i v i t i e s .  . . ( t o  
improve) human performance, mot iva t ion  and product i .vi ty ,  and 
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(3) which i s  developed, conducted and adminis te red  with the  maximum 
feasible p a r t i c i p a t i o n  of r e s i d e n t s  of  t he  areas and members of 
the  groups s e r v e d .  . . r1t18 

Accordingly,  t he  CAP-guide s ta tes  c l e a r l y  t h a t  neighborhood r e s i d e n t s  
are t o  be p a r t  of the program's po l i cy  appara tus :  

"A v i t a l  f e a t u r e  of every c o m u n i t y  a c t i o n  program is t h e  involvement 
of t h e  poor themselves .  . . i n  planning,  policymaking, and ope ra t ion  of t h e  
program", and: " to  be broadly based, a Community Act ion Agency (CAA) must 
provide ample oppor tuni ty  f o r  p a r t i c i p a t i o n  and policymaking by. . popula- 
t i o n  t o  be served  by t h e  Community Act ion Program".89 

However, almost c o n t r a r y  t o  t he  sense of t h e  law, which expresses  i t s  
concern for "maximum f e a s i b l e  p a r t i c i p a t i ~ n " , ~ ~  and con t r a ry  t o  what t h e  
guide  s t a t e d  before ,  t h i s  pol icy-guide i n d i c a t e s  i n  a later paragraph: as 
minimum s tandard  f o r  r e p r e s e n t a t i o n  on the  policymaking boards would be 
considered a t  least '*one r e p r e s e n t a t i v e  s e l e c t e d  from each of t h e  neighbor- 
hoods o r  areas i n  which the  CAP w i l l  be c ~ n t r a c t e d ' ' . ~ ~  
Mogulof r e p o r t s  minor i ty  l e a d e r s  making "a ba t t leground over the c r e a t i o n  
of CAA po l i cy  boards i n  a way t h a t  had never o c ~ u r r e d " ~ ~  before .  (The con- 
f l i c t  between t h e  l e g i s l a t i v e  language and t h e  o f f i c i a l l y  s t a t e d  po l i cy  was 
reso lved  later by adopt ing the amendmentg3 r e q u i r i n g  t h a t  a t  least one - th i rd  
of B CAP'S board had t o  be r e p r e s e n t a t i v e  of t h e  poor). 

No wonder t h a t  

The r e p r e s e n t a t i o n  o f  t he  poor on pol icy-boards was one concern of t h e  
The o the r  one was the  democratic s e l e c t i o n  of these  r e p r e s e n t a t i v e s .  CAP. 

The CAP guide asked for a s e l e c t i o n  process  t o  be "designed t o  encourage the  
use . of t r a d i t i o n a l  democratic approaches and techniques -- such a s  group 
forums and d i scuss ions ,  nominations and ba l lo t ing" .  94 
approach was t o  be s t imu la t ed  by "grass - root  involvement", committees, by 
b lock  e l e c t i o n s ,  p e t i t i o n s  and referendums". Fur ther  t h e  guidebook r equ i r ed  
t h a t  r e s i d e n t s  should be g iven  " .  . .meaningfu l  o p p o r t u n i t i e s .  . . e i t h e r  as 
ind iv idua l s  or i n  groups,  t o  p r o t e s t  or t o  propose a d d i t i o n s  t o  or changes 
in t h e  ways i n  which a c o m u n i t y  a c t i o n  program is being planned or under- 
taken".95 Obviously i t  was the  hope t h a t  thereby  the  p o s s i b i l i t y  could be 
minimized " tha t  a r e p r e s e n t a t i v e  does not  command t h e  suppor t  or confidence 
of the  group t h a t  he represents" .gG 
t h e  CAP d e a l t  with areas.  . . areas t h a t  were very  o f t e n  p o l i t i c a l l y  very 
l i t t l e  s t r u c t u r e d  because of t h e  people l i v i n g  i n  these  areas rep resen ted  
t h e  very bottom of t he  social sca l e .97  I f  t h e  areas had not  been involved 
i n  t h e  Juveni le  Delinquency Demonstration Program t h e r e  was ha rd ly  a po in t  
where t o  s tar t .  

The democratic 

This  concern was indeed j u s t i f i e d  s i n c e  

Consequently, t he  OEO f i e l d  staff was concerned with:  

1. Low-income r e p r e s e n t a t i o n  ("to approximate one t h i r d  of t he  re- 
p r e s e n t a t i v e s  of t h e  policy boards" and "such r e p r e s e n t a t i o n  be 
s e l e c t e d  by those  being s e r v e d .  . . . ' I )  

2. Representa t ion  of key minor i ty  groups ( ' I .  . . r e p r e s e n t a t i o n  from 
t he  key minor i ty  group i s  not n e c e s s a r i l y  r e p r e s e n t a t i o n  from t h e  
low-income s e c t o r ;  r a t h e r  i t  should more a p p r o p r i a t e l y  be seen  as 
part of our gene ra l  community r e p r e s e n t a t i o n  s e c t o r .  . .") 
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3 .  Neighborhood councils ( I 1 .  . the poor themselves need to be placed 
on these councils. . . . 11)92 

Neighborhood councils were seen as vehicles to involve citizens and to 
provide a constituency base forthoserepresenting the neighborhood on the 
CAA policy body. 
the OEO, the more important part99 (at least for some time as Ploynihan 
restricts) . loo Therefore, in many Community Action Programs the first 
funding efforts were toward a central administrative structure and something 
labeled "neighborhood organization". 

The later was undoubtedly for those who ran the program, 

The concern for more democratic selections of representatives resulted 
in forming responsive constituencies and creating neighborhood organizations. 
A side effect wits that neighborhood organizational needs were regarded as 
distinct and separate from the larger community. 
and other resources, including equipment and facilities. . . are absent or 
without the confidence of the poor, staff can be made available for the 
purpose of developing autonomous associations and organizations". 

"Vhere. . . staff services 

6.1.2.3 Evaluation 

The Economic Opportunity Act of 1964 (and the 1966 Quie amendment) provides 
for "maximum feasible participation'' of the citizens. 
sidered to be much more than the provisions under the Juvenile Delinquency 
Demonstration and Youth Offenses Control Act of 1961.1°2 
minimum standard originally set by CAP (namely that "one" representative 
resident to be seated on the policy-making boards would be considered as 
sufficient) and the later provision (namely that at least one third of the 
board members had to be representatives of the residents of the serviced 
areas) cannot be evaluated to have provided for a significant opportunity 
for citizens to participate meaningfully. 
outvote a one-third minority and will do so for sure, if - as is most fre- 
quently the case - such opposite groups are seated on the same board like 
the white middle-class majority - representing the involved agencies - and 
the poor, black lower class minority - representing the community. 

This could be con- 

However, the 

A policy board always can easily 

The nice clause that the selection process of representatives should be 
designed "to encourage the use of traditional democratic approaches" (wherever 
feasible) does not improve the situation for the poor and is n o t  much more 
than the sweet trimming around the bitter core of CAP. 

Hany results of the efforts under CAP cannot be evaluated to be much 
more than "manipulation" of the have-nots and underprivileged, their 
"therapy" and "pla~ation'~.~~~ 
policy-malting board to the poor may perhaps be a sign of good will that one 
is going to consider the situation of the underprivileged and that one thinks 
something should be done. But it is nothing more. It is by no means an 
offer to work together in a partnership, or even to delegate power, not can 
it be attractive for citizens to participate. The results speak for them- 
selves. 

Giving a mere one-third of the seats of a 

Elections among the poor to choose representatives fo r  the CAP 
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governing boards turned o u t  t o  be success fu l  as t h i s :  t he  tu rnou t s  were i n  
Ph i l ade lph ia  2.7%, Los Angeles 0.7%, Boston 2.4%, Cleveland 4 . 2 % ,  Kansas 
C i ty  s.O%.~O~ 

However, no t  everywhere were CAPS manipulated,  t h e  involved c i t i z e n s  
Hogulof r e p o r t s  of  " .  . .  t h r e e  l a r g e  c i t i e s .  . .  i n  t h e  Ves tern  p laca ted .  

Region of OEO (where) CAA's (Community Act ion Agencies) gave t o  t h e i r  
neighborhood counci l s  v e t o  power over any CAA programs t o  be funded i n  t h e i r  
neighborhoods". lo5 Moynihan r e p o r t s  t h e  case of Syracuse as an example 
where, "In a c i t y  of 222,000 i n h a b i t a n t s ,  with only  16,000 Negroes, t h e  
Crusade ("Syracuse Crusade For Opportunity") began wi th  a whi te  ma jo r i ty  
on i t s  board." 
manding t h a t  Negroes take  over Crusade For Opportunity.  Ea r ly  i n  I966 t h e  

on t h e  Board i t s e l f ,  and a Negro board chairman was chosen. d o 6  

But "systematic  a g i t a t i o n  began among t h e  Negro poor, de- 

whi te  Jewish execut ive  d i r e c t o r  r e s i g n e d .  . .  and was rep laced  by a m i l i t a n t  
Negro, James Tillman, Jr. . . . .  A year  la ter ,  Negroes acqui red  a ma jo r i ty  

Arns te in lo7  refers t o  cases l i k e  these  as ' I .  . .  t he  gen ie  o f  c i t i z e n  
power. . .which . . .  had escaped ( i n  a few cities) from t h e  b o t t l e  as a 
resul t  of t he  provis ion  s t i p u l a t i n g  'maximum f e a s i b l e  pa r t i c ipa t ion" '  and 
th inks  t h a t  "negot ia t ions  between c i t i z e n s  and publ ic  o f f i c i a l s  (could)  
also r e s u l t  i n  c i t i z e n s  achieving dominant decision-making a u t h o r i t y  over a 
p a r t i c u l a r  p lan  o r  program." 
ma jo r i ty  of seats and genuine s p e c i f i e d  powers are t y p i c a l  examples. 
t h i s  
so lve  d i f f e r e n c e s .  '' 

"CAA (boards) on which c i t i z e n s  have a clear 
A t  

l e v e l .  . .  powerholders need t o  s tar t  t h e  barga in ing  process . . .  to re- 

Conclusion: 

Obviously t h e  i n t e n t i o n  was, when t h e  law was designed,  t o  provide 
indeed for maximum c i t i z e n  p a r t i c i p a t i o n .  However, as i t  cam.e t o  t h e  reali-  
z a t i o n  of t h e  l e g a l  provis ion ,  c u t s  were made. While i n  a number of cases  
s t rong  enga ement of c i t i z e n s  could achieve by ap t  n e g o t i a t i n g  and/or b l u n t  
th rea ten ingfoe  powerful p o s i t i o n s  on policy-making boards,  t h e  oppos i t e  
seems t o  be  more f r equen t ly  the  rule:  namely, t h a t  t he  so far not  organized,  
incompetent r e s i d e n t s  ( a t  which one of  t he  main concernslog of t h e  law was 
aimed) were. kept  o u t  of d e c i s i o n  making a t  a meaningless,  l i t t l e  a t t r a c t i v e  
level of p a r t i c i p a t i o n .  

6.1.3 The s i g n i f i c a n c e  and e f f e c t s  of t he  Juven i l e  Delinquency Demonstration 
Program and the  Community Act ion Program f o r  t h e  evo lu t ion  of t h e  idea  
of c i t i z e n  p a r t i c i p a t i o n  

............................................................................ 
.................................................................... 
........................ 

Both programs have a number of  f e a t u r e s  i n  common as w e l l  as they d i f f e r  
s i g n i f i c a n t l y  i n  some po in t s  r e l e v a n t  fo r  the  d i scuss ion  of  c i t i z e n  p a r t i c i p a -  
t ion.  

6.1.3.1 Common f e a t u r e s  

Both programs intended t o  mobil ize  the e n t i r e  community, to ene rg ize  and 
organize  t h e  r e s i d e n t s  of t h e  t a r g e t  area. They d i d  "not on ly  correspond i n  
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d e t a i l ,  l e n t  i n  the  p r i o r i t i e s  ass igned t o  t h e  va r ious  act ivi t ies" .  'lo 
"A s t r i k i n g  q u a l i t y  about  t he  MFY proposal  (Nobi l iza t ion  f o r  Youth) i s  t h e  
degree t o  which i ts  Program f o r  Act ion corresponds i n  s t r u c t u r e  and d e t a i l  
t o  t h e  Economic Opportunit  Act t h a t  was presented t o  Congress two and a 
q u a r t e r  yea r s  l a t e r .  . . . 'L1 

Common f e a t u r e s  of both  programs were: 

1. Establ ishment  o f  l o c a l  o rgan iza t ions  ( t o  d e f i n e  t h e  n a t u r e  of t h e  
problems p r i o r  t o  organized in t e rven t ion ) .  

2. Emphasis on local program development ( t o  meet assumed l o c a l  d i f -  
fe rences  about t h e  problem). 

3 .  Designat ion of  a c l e a r l y  def ined  populat ion o r  area of service. 112 

4. Predominance of  programs i n  neighborhoods occupied by t h e  b l ack  
poor. 

5 .  Formation of  a policy-making body by t h e  sponsoring agent .  

6 .  Encouragement of "coming toge ther"  of  t h e  e f f e c t e d  c: i t izenry a t  t h e  
neighborhood l e v e l  . '13 

Numbers 1, 2 ,  3 and 6 are indispensable  p r e r e q u i s i t e s  for t h e  in t roduc-  
t i o n  and es tab l i shment  of  c i t i z e n  p a r t i c i p a t i o n  as was demonstrated wi th in  
Pa r t  A o f  t h i s  paper . l14 

Number 5 may be considered as such a necessary p r e r e q u i s i t e  from the  
viewpoint of the  sponsor of t he  program ( t h a t  is t o  say  some pub l i c  adminis- 
trative body, be it an agency founded e s p e c i a l l y  f o r  t h a t  purpose, o r  what- 
ever). Under the  sponsor ' s  viewpoint t h e  formation of a poli.cy-making body 
under h i s  guidance probably appears as t h e  most e f f i c i e n t ,  o r  even the  only  
poss ib l e  way t o  br ing  such a body i n t o  ex i s t ence .  This  coinc:ides,  however, 
with t h e  comfortable  and e a s i l y  accepted s i d e - e f f e c t  t h a t  he ,  t h e  sponsor ,  
has  t o  a good d e a l  his hand i n  t h e  composition i t se l f  of t h e  board,  what 
i t  w i l l  look l i k e  and how i t  w i l l  work. But j u s t  t h i s  makes t h e  formation 
of a po l i cy  making body by t h e  sponsoring agent  a cont rovers i .a l  a f f a i r ,  
because from t h e  viewpoint of  t h e  c i t i z e n s  the  formation - -  and la ter  i t s  
decision-making func t ion  -- of  t h a t  body receives a new q u a l i t y :  namely, t h a t  
of a new manipulat ive instrument .  Although one may assume t h a t  o r i g i n a l l y  
t h e  c r e a t i o n  of such a manipulat ive body was not  intended,  when t h e  Juven i l e  
Delinquency Act and t h e  Economic Opportunity Act were designed,  one has  a t  
least t o  t ake  i n t o  account t h a t  it was f r equen t ly  handled as such. 

No. 4 r e f l e c t s  t h e  r o l e  and s i t u a t i o n  of t he  b lacks  i n  t h e  U.S. -American 
soc ie ty l16  which i n  t u r n  exp la ins  t h e i r  r o l e  i n  t h e  d i s c u s s i o n  about  c i t i z e n  
p a r t i c i p a t i o n ,  andwhichshould be kept  i n  mind i n  o rde r  t o  understand the  
s i t u a t i o n  c o r r e c t l y .  
grams d iscussed  h e r e  "have been inf luenced  by - and have inf luenced  - a 
parallel b lack  community movement away from i n t e g r a t i o n  toward a focus on 
independent b lack  community development. d17 

One impl i ca t ion  i s  t h a t  t he  development of  t h e  two pro- 
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6.1.3.2 The evo lu t ion  of t h e  p a r t i c i p a t o r y  idea  i n  the  Community Act ion 
Program compared t o  t h e  Juven i l e  Delinquency Demonstration Program 

As these two programs are to be compared, it may be pointed o u t  t h a t  
t h e r e  was "in a remarkably s h o r t  per iod of time, as measured from t h e  start 
o f  t he  Delinquency Program (1961) t o  the  Qu ie  amendment, . a radical 
s h i f t  i n  t h e  not ions  of leg i t imacy €or f e d e r a l l y  funded decision-making 

I.Jhile i n  t h e  former one, i t  was regarded as s u f f i c i e n t  that 
"careful thought" was given  t o  plans t o  i nc rease  competence of r e s i d e n t s  
and o rgan iza t ions ,  i t  was i n  the  la t ter  one necessary t o  prove t h a t  "maximum 
f e a s i b l e  p a r t i c i p a t i o n "  w a s  achieved i n  o rde r  t o  g e t  programs f e d e r a l l y  
funded . 

Concerning t h i s ,  t h e r e  "was an  equa l ly  important movement: t o  dernocra- 
t i z e  the  way i n  which . . . r e p r e s e n t a t i v e s  were chosen 1 1  . 119 
i n  t h e  Delinquency Program where. . . t h e  s e l e c t i o n  of such r e p r e s e n t a t i v e s  
was always a t  the  d i s c r e t i o n  of the sponsoring agent ,  wi th  no formal a t tempt  
t o  have t h e  a f f e c t e d  neighborhood select i t s  own representa t ives . ' ' 120  
Therefore ,  t h e r e  was b a s i c a l l y  "no s i g n i f i c a n t  r e p r e s e n t a t i o n  from t h e  
neighobrhoodY 121 

orde r  t o  minimize t h e  p o s s i b i l i t y  t h a t  Ira r e p r e s e n t a t i v e  does not  command 

was only  

As t o  t h e  Economic Opportunity Act, however, p rov i s ions  
were made t o  "encourage the  u s e .  . . o f .  . . democrat ic  approaches 11122 in 

the  support  o r  confidence of t h e  g roup .  . . h e  r e p r e s e n t s  t i  . 123 
6 . 2  The "Model Cities Program" 

The Model Cities Program deals more d i r e c t l y  with urban planning than  
t h e  Juveni le  Delinquency Program and the  Community Act ion Program. 
t h i s  program s h a l l  be discussed  he re  i n  f u r t h e r  d e t a i l .  

Therefore ,  

To understand t h e  fol lowing chap te r s ,  one should know t h a t  t h e  provi- 
s i o n s  were t h a t  c i t i e s  e l i g i b l e  under t h e  program ''were t o  receive one-year 
planning grants with which t o  prepare Comprehensive Plans t o  "improve the  
q u a l i t y  of  l i f e "  i n  t h e i r  llodel Neighborhoods. Both implementation and on- 
going planning would occur over a f ive -yea r  demonstrat ion per iod.  
c i t i es  submitted a p p l i c a t i o n s  for t h e  ( so -ca l l ed )  f i r s t  round of planning 
g r a n t s  i n d i c a t i n g  a high degree of de te rmina t ion  on t h e  p a r t  of t h e  
c i t i es  t o  a t t a c k  t h e i r  tough s o c i a l ,  economic and environmental  rob lems.  . . 
HUD s e l e c t e d  75 c i t i e s  f o r  t h e  f i rs t  round of  planning g r a n t s  11 ., 154 

Nearly 200 

6.2.1 Basic i n t e n t i o n s  of  t h e  program .. *.................*...............e.... 
"The Model Cities program is designed t o  concen t r a t e  pub l i c  and p r i v a t e  

Authorized by T i t l e  I 
resources  i n  a comprehensive f ive-year  a t t a c k  on the  s o c i a l ,  economic, and 
phys ica l  problems of slum and b l i g h t e d  neighborhoods. 
of t h e  Demonstration Cities and Metropol i tan  Development Act  of 1966 i t s  
purpose is t o  upgrade t h e  t o t a l  environment of such neighborhoods I I . 1 5 5  
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"The Model Cities program is not  slum c l ea rance  o r  s t r i c . t l y  phys i ca l  
r ebu i ld ing .  The .  rogram a l s o  emphasizes t r e a t i n g  t h e  s o c i a l  and economic 
needs of r e s i d e n t s .  
is a major goal":1*7 "the proposed t a r g e t  a rea .  . . should be  l a r g e l y  resi- 
d e n t i a l ,  and a s u b s t a n t i a l  po r t ion  must  be hard-core s l u m s  wi th  a h igh  con- 

However, " increas ing  the  supply of adequate  housing 

c e n t r a t i o n  of low-income f a m i l i e s .  11128 

'Res idents  of  t he  neighborhood - and t h e  c i t y  as a whole ( inc lud ing  
l abor ,  bus iness  and o the r  c i v i c  groups i n  the  community) should have a hand 
i n  i d e n t i f y i n g  problems, planning, and ca r ry ing  ou t  t he  program. To s s s u r e  
them a meaningful r o l e  i n  improving and r e b u i l d i n g  t h e i r  communities, neigh- 
borhood must have clear and d i r e c t  access  t o  the decision-making process  i n  
t h e  Model Cities program. 11123 

Genera l ly  speaking,  "the Model Ci t ies  program i s  as much i n t e r e s t e d  i n  
the process by which c i t i e s  develop p lans  and programs . , as i t  is  i n  
the a c t u a l  p lans  and programs themselves. "130 

6.2.2 Analysis  of t h e  l e g a l  p rov i s ions ,  po l i cy  g u i d e l i n e s  and r e p o r t s  ........................................................ . . . . . . . . . . e . . . . . . . . . . . *  

131 

act has to  provide for "widesprexl c i t i z e n  p a r t i c i p a t i o n "  t o  be e l i g i b l e  for 
f e d e r a l  a s s i s t a n c e .  HUD's CDA132 Letter  No. 1OB d e f i n e s :  "Ci t izen  P a r t i c i p a -  
t i o n  f o r  Node1 Cities p r o g r m s  is t h e  cont inuing  process  of c i t i z e n  i n t e r -  
a c t i o n  with l o c a l  government i n  the  development of p o l i c i e s ,  p lans ,  and pro- 
grams and i n  the  execut ion  of  these progrzms and, fur thermore,  g i v e s  
"Criteria f o r  meaningful c i t i z e n  p a r t i c i p a t i o n :  

Sec t ion  103(a)(2)  of P.L. 83-754 r e q u i r e s  t h a t  a program under t h i s  

1. A r e p r e s e n t a t i v e  s t r u c t u r e  

2. Timely r e c e i p t  of r e l e v a n t  information 

3.  An ongoing communication between c i t i z e n s  and l o c a l  governments . . . 
4 .  The a v a i l a b i l i t y  of adequate  r e sources  by whicli c i t i z e n s  can receive 

a s s i s t a n c e  i n  understanding p o l i c i e s ,  pli--iIs and programs. . . . 
This  s h a l l  be provided through t h e  s t a f f  of l o c a l  government, the  
staff  of  program agencies ,  f i n m c i a l  r e sources  for  independent 
t e c h n i c a l  assistmce. 11134 

While t h e  d e f i n i t i o n  speaks of  c i t i z e n  p a r t i c i p a t i o n  as a process  of 
" in t e rac t ion"  0 -  without  spec i fy ing  t h i s  term -- and the  c r i t e r i a  ca l l  for 
"ongoing communication" between c i t i z e n s  2nd l o c a l  governments, t h e  earlier 
CDA Letter No. 3 on c i t i z e n  p a r t i c i p a t i o n  s t i l l  s t a t e s  t h a t :  "the neighborhood 
c i t i z e n  p a r t i c i p a t i o n  s t r u c t u r e  m u s t  have clear and d i r e c t  acces2  t o  the  
d e c i s i o n  making process  of the Ci ty  Demonstration Agency so  t h a t  neighborhood 
views can in f luence  po l i cy  planning and program dec i s ions  . "The c i t y  
government, as t h e  p r i n c i p a l  instrument  f o r  ca r ry ing  o u t  t h e  Model Cities 
program, w i l l  be  r e spons ib l e  f o r  i n su r ing  t h a t  whatever o rgan iza t ion  is 
adopted i t  provides  t h e  means f o r  t he  model neighborhood's c i t i z e n s  t o  
p a r t i c i p a t e  and be f u l l y  involved i n  po l i cy  making, planning and t h e  execut ion  
of a l l  program elements.  11136 
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However, aga in ,  no i n d i c a t i o n  i s  given what e x a c t l y  can be understood 
under "influence" or being " f u l l y  involved". 

Ins tead  t h e  r e s p o n s i b i l i t y  of c i t y  government i s  s t r e s s e d  - because i t  
is "the p r i n c i p a l  instrument  f o r  ca r ry ing  o u t  t h e  Model Cities program" - 
and compared with t h e  r o l e  of c i t i z e n  p a r t i c i p a n t s  t h e  r o l e  of  t h e  c i t y  i s  
def ined much more c l e a r l y :  ".  . . r e s i d e n t s  cannot run  t h e  program a p a r t  from 
t h e  c i t y  government. . ., s ince  a s u c c e s s f u l .  . . program depends on . . . 
services which are l a r g e l y  the  r e s p o n s i b i l i t y  of t h e  c i t y  government. . 11137 
And: "the e l e c t e d  government of t h e  c i t y  o r  county has  f i n a l  r e s p o n s i b i l i t y  
from t h e  l o c a l  Model Cities program".138 " A l l  HUD funds f o r  t h e  Hodel Cities 
program go t o  t h e  c i t y  government. 
HUD and l o c a l  c i t i z e n ' s  o r g a n i z a t i o n .  . . . HUD's o b j e c t i v e  is t o  encourage a 
working r e l a t i o n s h i p  between neighborhood and c i t y  government '' . 13' F i n a l l y :  
"The c i t y  is r e spons ib l e  €or s e l e c t i n g  t h e  (model neighborhood) area after 
consu l t a t ion  with and recommendation from i n t e r e s t e d  c i t i z e n  groups and 
r e s i d e n t s ,  

There are no d i r e c t  con tac t s  between 

r1140 

6.2.3 The emergence of  powerful, autonomous c i t i z e n  p a r t i c i p a t i o n  ............... ..e..... ................................... ..... 
So far two t h ings  have emerged: 

1. t h e  less c l e a r l y  def ined ,  smaller r o l e  of c i t i z e n  p a r t i c i p a t i o n  i n  
the  program ("less c l e a r l y "  and "smaller" is compared t o  the  pro- 
v i s i o n s  of the  Economic Opportunity Act) and 

2.  t h e  dominant r o l e  of t h e  c i t y  government i n  the  program. 

These two cond i t ions  obviously do no t  favor  too much c i t i z e n  p a r t i c i p a -  
t ion  . 

However, most unexpectedly,  c i t i z e n  a r t i c i p a t i o n  emerged as a powerful 
momentum and furthermore even esca1atedlbe considerably during t h e  planning 
process.  

It came unexpectedly because t h e  flodel Cities l e g i s l a t i o n  had q u i t e  
d e l i b e r a t e l y  provided j u s t  fo r  "widespread" c i t i z e n  p a r t i c i p a t i o n ,  a much 
milder  formulat ion than the  "maximum f e a s i b l e "  p a r t i c i p a t i o n  formulat ion of 
t h e  Economic Oppor tuni t ies  Act, t h e  l e g a l  predecessor.  About t h a t  t h e r e  was 
"the d e f i n i t e  proviso t h a t .  . . t h e  l o c a l  municipal a u t h o r i t y  would r e t a i n  
u l t ima te  c o n t r o l  and r e s p o n s i b i l i t y  f o r  t h e  program. According t o  these  
provis ions  "appl ica t ions  for planning g r a n t s  were developed by c i t y  h a l l  
with some he lp  from a number of c i t y  wide a g e n c i e s .  . . L i t t l e  o r  no r e s i d e n t  
p a r t i c i p a t i o n  went i n t o  most of t h e  o r i g i n a l  planning g r a n t  a p p l i c a t i o n s  . . . ,1143 

The c i t y  of  A t l an ta  may be taken as a t y p i c a l  example t o  i l l u s t r a t e  
t h i s  s i t u a t i o n .  

There, immediately a f t e r  t h e  Uodel C i t i e s  program became a fact, an ad 

This t a s k  f o r c e  was set  up by 
hoc task f o r c e  was brought toge ther  t o  prepare  t h e  a p p l i c a t i o n  for  t h e  f i r s t  
round of planning g r a n t s  under Plodel Cities.  
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orde r  of t h e  Mayor and conta ined  r e p r e s e n t a t i v e s  of  e x i s t i n g  S t a t e  and C i t y  
agencies ,  inc luding  t h e  Ci ty  Planning Department, t he  Housing Au thor i ty ,  t h e  
Community Council f o r  t h e  Area, t h e  School Department, t h e  N e t r o p o l i t a n  
Regional  Planning Commission and t h e  S t a t e  Employment Se rv ice .  "No r e s i d e n t s  
from p o t e n t i a l  IIodel Neighborhood Areas \;ere asked t o  j o i n  t h i s  group. 11144 

The omission of c i t i z e n s  i n  t h e  d r a f t i n g  of t h e  app1icat : ion d i d  no t  
cause c o n f l i c t s .  
They were t o l d  t h a t  t he  a p p l i c a t i o n  was Rot a p lan  and t h a t  lengthy  d i s c u s s i o n  
would j eopa rd ize  g e t t i n g  t h e  f e d e r a l  g r a n t ,  because of t i m e  l i m i t a t i o n s  
set  by HUD. Fu r the r ,  c i t i z e n s  irere proa ised  t h z t  l a te r  i n  the planning 
process  they  would be involvzd i n  a rrzcsni2gful wc?-y. Although the c i t y  was 
c o r r e c t  i n  t h a t  t h e  a p p l i c a t i o n  was not  a p lcn ,  t h a t  t h e r e  w s  a time l i m i t  
set  by HUD and t h a t  t h e  z d m i n i s t r a t i o n  (probably)  intended t o  involve  p a r t i -  
c i p a n t s  more meaningful ly  a t  a l a t e r  time, t h e  f u l l  t r u t h  i s ,  however, t h a t  
i t  was from t h e  beginning t h e  dec lared  i n t e n t i o n  of t h e  Mayor " t o  make 
Atlanta f i rs t" .145 And indeed A t l a n t a ' s  z p p l i c a t i o n  was t h e  ear l ies t  t o  be  
submit ted (de l ive red  by tlic PIayor p e r s o r a l l y ! ) :  a month and c? h a l f  be fo re  t h e  
dead l ine  a r r i v e d  (out  of  f i v e  nionths!). 
c o r r e c t  t o  main ta in  t h a t  t h e  appl icz-+ion was no t  a plan ,  f o r  t h e  f u t u r e  
s t r u c t u r e  of  t h e  CDA, i t s  r e s p o n s i b i l i t i e s  and a u t h o r i t i e s ,  t h e  s t r u c t u r e  
and p o s i t i o n  of t h e  Technical  Advisory Board, t h e  Execut ive Board and of t h e  
Model Neighborhood Area Council  were c a r e f u l l y  d e s i p e d  as a part  of t h e  
a p p l i c a t i o n .  
a t t ached  t o  t h e  Nayor's o f f i c e ,  t h a t  Che 3xecu t ive  BoFi2! c . 3 ~ ~  t o  be  t h e  
po l i cy  making body and n o t  a s i n g l e  r e s i d e n t  IjeI~i-qcc! t o  i t ,  t h a t  t h e  
Technica l  Advisory Board was s o l e l y  made up of agency r e p r e s e n t a t i v e s .  
F i n a l l y ,  j u s t  t h e  Hodel Neighborhond Area Council would be  composed of 
r e s i d e n t  r e p r e s e n t a t i v e s .  I t s  (ovcrwhelning) Cunctj on: t o  rcviet7, comment 
and endorse (!) t h e  proposa ls  and ques t ions  presented  t o  i t .  

The rezson  t3as t h a t  t h e  c i t i z e n s  were s imply manipulated.  

Fur thernore ,  i t  was on ly  p a r t l y  

Almost unnecessa-ry, ncw, t o  s2.y t h a t  t h e  CDA was t o  be  d i r e c t l y  

However, after submit tance of t h e  a p p l i c a t i o n s  c i t i z e n  p a r t i c i p a t i o n  
grew s t r o n g  i n  most c i t i e s  dur ing  t h e  eight-month HUD s e l e c t i o n  per iod.  
The r eason  was t h a t  "severa l  r e l a t e d  evtcnts took p l a c e .  . which had an 
effect  on t h e  program": lLtG 

"In most o f  t h e  c i t i e s  the  IIodel Ci t ics  dcvelopments dur ing  t h i s  e n t i r e  
Period147 were dominated by the  s t r u g g l e  of  neighborhood r e s i d e n t s  w i th  C i t y  
Hall for var ious  degrees  of povcr OF c o n t r o l  over t h e  p rogrzn .  . neighbor- 
hood r e s i d e n t  o r g a n i z a t i o n s .  . . h m l  dctei-r??ined. . * t o  f i g h t  t h e i r  way i n t o  a 
p o s i t i o n  of g r e a t e r  decis ion-makirz  po:m than  c i t y  a d m i n i s t r a t i o n s  wanted 
t o  g i v e  them. 1r148 
neither by HUD, nor by t h e  cities, gr?.dua.lly bezan t o  s l i p  i n  under a number 
of n e g o t i a t i n g  t a b l e s  . "149 

"Neighborhood Dover and a mwsure  of c o n t r o l  , envis ioned  

To t ake  aga in  t h e  example o f  Atlantc?: irnrnediately a f t e r  t h e  a p p l i c a t i o n  
was submit ted,  people became a m r e  o f  t h e  s i g n i f i c a n c e  of t h e  a p p l i c a t i o n  f o r  
them. 150 A l l  hell broke loose: Negro l e a d e r s  of  t h e  IIodel Neighborhood 
c a s t i g a t e d  t h e  absence of Blacks on ::\e Technical  Advisory and Execut ive 
Boards. 
While C i ty  Hall responded wi th  moderation ("in t y p i c a l  A t l m t a  s t y l e  rt152) and 

"A r i o t  broke ou t  dur ing  t h e  summer i n  t h e  Dixie H i l l s  area/I151 
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sought t h e  causes  i n  o t h e r s '  f a i l u r e s  (" i f  on ly  HUD would hu r ry  up"153), 
l e a d e r s  of t he  black popula t ion  i n t e n s i f i e d  t h e i r  cr i t ic ism o f  t h e  c i t i z e n  
p a r t i c i p a t i o n  component of t h e  Plodel Ci t ies  a p p l i c a t i o n .  "At  t h e  same t i m e  
t h e  board of Aldermen showed more wi l l i ngness  t o  inc rease  r e s i d e n t  involve-  
ment":154 one r e s i d e n t ,  las t  and least ,  t7as added t o  the  Xodel C i t y  Execut ive 
Board by appointment(!) .  

When A t l a n t a  was n o t i f i e d  t h a t  i t  had become a IJodel C i ty ,  i t  rece ived  
a d i scuss ion  paper from HUD t h a t  r a i s e d  among o t h e r  i s s u e s  a l s o  t h e  i s s u e  of 
c i t i z e n  p a r t i c i p a t i o n .  The c i t y  prepared a formal response  s t a t i n g ,  among 
o t h e r  changes,  t h a t  s i x  Ilodel Ci t ies  r e s i d e n t s  would be added t o  t h e  Ilodel 
Neighborhood Executive Board and would be  e l e c t e d  by area r e s i d e n t s  i n  a l lass 
Convention. 
c a n t l y  en la rge  t h e  r o l e  of  r e s i d e n t s .  
resu l t  of events  occurr ing  a t  t h a t  very  t i m e  

"The C i t y ' s  response t o  HUD's d i scuss ion  paper seemed t o  s i g n i f i -  
However, t he  amendments were more a 

than any change of h e a r t  on 
the  p a r t  of t h e  s ta f f  and C i ty  o f f i c i a l s .  ,1155 

6 . 2 . 4  Conclusion ................. 
As a r e s u l t  of t he  a n a l y s i s  of why neighborhood r e s i d e n t s  have "come on 

s t rong",  why t h e i r  p a r t i c i p a t i o n  emerged so powerfully,  i t  may be concluded 
that t h e  fol lowing t h r e e  main f a c t o r s  came toge the r :  

1. C i t i z e n  p a r t i c i p a t i o n  groups r e a l i z e d  t h a t  they  had go t  tremendous 
leverage  over c i t y  h a l l  i n  t he  f a c t  t h a t  they could p reven t  t h e i r  c i t i e s  from 
r ece iv ing  a c o n t r a c t  wi th  HUD un les s  t h e i r  own channels  of power and c o n t r o l  
over t he  program were s a t i s f a c t o r i l y  e s t a b l i s h e d .  
of €IUD's announced po l i cy  t h a t  any p lan  would be regarded not  t o  be e l i g i b l e  
f o r  being con t r ac t ed  t h a t  d i d  no t  " spe l l  ou t"  how f u l l y  involved p a r t i c i p a t i o n  
o f  model neighborhood's c i t i z e n s  i n  po l i cy  makin planning and t h e  execut ion  
of a l l  program elements was t o  be c a r r i e d  ou t .  '!% To prove t h i s ,  t h e  c i t y  
needed agreements of c i t i z e n s  groups. And many -- bu t  no t  a l l ,  compare 
At lan ta!  -- were aware t h a t  by holding t h e i r  agreement back, t he  c i t y  would 
face l o s i n g  enormous f e d e r a l  g r a n t s  and would t h e r e f o r e  be w i l l i n g  t o  n e g o t i a t e  
t he  r o l e  of  p a r t i c i p a t o r y  groups.  
thus  became c l o s e  t o  e x t o r t i o n a t e l y  s t rong .  

This  was a d i r e c t  r e s u l t  

The p o s i t i o n  of aware p a r t i c i p a t o r y  groups 

2 .  A s o c i a l  dynamism e x i s t e d  i n  many disadvantaged neighborhoods pro- 
posed f o r  funding under t h e  Elodel Ci t ies  Program. This  dynamism probably 
goes back t o  the  Community Act ion Program and t o  some degree f u r t h e r  back 
t o  the  Juven i l e  Delinquency Demonstration Program. 
developed experience i n  organiz ing  themselves,  i n  formulat ing o b j e c t i v e s  (and 
s t r a t e g i e s  t o  achieve t h e s e ) ,  i n  barga in ing  with c i t y  h a l l  and, no t  a t  least ,  
i n  knowing about t he  power t h a t  r i o t s ,  o r  t he  t h r e a t  of  r i o t s ,  had g iven  them. 157 
(And a t  p laces  where c i t i z e n s  had missed using t h e i r  power be fo re  a p p l i c a t i o n s  
were submit ted - l i k e  i n  A t l a n t a  - j u s t  t h i s ,  r i o t s  o r  t h r e a t s  of r i o t s ,  
turned o u t  t o  be a powerful argument t o  r e c e i v e  more in f luence  on d e c i s i o n  
making i n  a l a te r  s t a g e  of t h e  planning process . )  I n  a d d i t i o n ,  c i t i z e n s  
knew t h a t  a one - th i rd  minor i ty  on po l i cy  making boards t h a t  they  had hold 
i n  CAP'S were good f o r  being outmaneuvered and outvoted by t h e  o t h e r  two- 
t h i r d s  of votes belonging t o  r e p r e s e n t a t i v e s  of o t h e r  than  t h e i r  i n t e r e s t s .  

P a r t i c i p a n t s  had a l r eady  
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They knew t h a t  if t h e i r  p a r t i c i p a t i o n  i n  Hodel Cities was t o  be meaningful 
they needed t o  g a i n  s u b s t a n t i a l l y  more power. 

3. Because most of t he  submitted a p p l i c a t i o n s  showed c l e a r l y  t h a t  they 
were a product of a small group of i n s i d e r s  of t h e  admin i s t r a t ion  and very  
l i t t l e  access - i f  a t  a l l  - was g iven  t o  c i t i z e n s  t o  par t ic ipate  i n  t h e  
process ,  HUD r equ i r ed ,  o r  a t  least  supported,  r e d e f i n i t i o n  of t he  r o l e  of 
p a r t i c i p a t i n g  c i t i z e n s .  Thereby HUD forced t h e  admin i s t r a t ion  t o  re-open 
anew t h e  nego t i a t ing  and barga in ing  process  on the  r o l e  of c i t i z e n s  i n  Model 
Cities planning and execut ion.  

It was mostly these  t h r e e  f a c t o r s  which provided f o r  a meaningful r o l e  
of c i t i z e n  p a r t i c i p a t i o n  i n  many c i t i e s  d e s p i t e  t h e  d e l i b e r a t e l y  thought- 
ou t  provis ions  f o r  ,a somewhat cut-back kind of c i t i z e n  p a r t i c g p a t i o n  i n  
the  program and d e s p i t e  t he  provis ion  t h a t  c i t y  government would command 
u l t ima te  c o n t r o l  over t h e  program. A p t  and aware c i t i z e n  p a r t i c i p a t i o n  
groups had a real chance t o  participate,  as they had a real  chance t o  gain 
a s i g n i f i c a n t  amount of power. So, dependent on the  involved c i t i z e n s ,  
p a r t i c i p a t o r y  groups remained e i t h e r  on t h e  l e v e l  of manipulat ion through 
established powerholders o r  were a b l e  t o  climb up the  ladder  of p a r t i c i p a t i o n  
t o  the level of pa r tne r sh ip ,  de l ega t ion  of power o r  even c i t i z e n  c o n t r o l .  

0 
f 
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GERMAN EXPERIENCES : LEGAL PROVISIONS AND THEIR CRITICAL EVALUATION 

In Germany - similar to other technically and culturally "advanced" 
nations - a tendency towards the organizational society can be observed 
that is frequently accompanied by a consolidation of its managing classes 
plus their separation from the remaining societal system and by a more or 
less extensive alienation and exclusion of that remainder from decision- 
making and managerial process of the system. Against this kind of background 
those efforts for democratization and more participation have to be projected 
and evaluated that can be observed in Germany for some years. 

The discussion concerning these efforts was - and still is - led 
extremely vigorously among students and labor union members. 
of their efforts has undoubtedly been the participation in decision making 
in plants ,  enterprises, parties, the unions themselves, schools and univer- 
sities. That is to say - in a general category spoken - the main field of 
these efforts have been participation that is directed at a democratization 
of inner-organizational structures respectively of the subsystems within 
the whole social system. 
is a main characteristic of the German societal development. 159 

The main field 

This emphasis on inner-organizational structures 

Since urban planning is - abstractly spoken - nothing else than "the 
projection of anticipated future main functions of a society in the 
spatial context",160 this second main chapter of the second part of this 
paper w i l l  deal, too, with participation in a societal process. 
that is of outstanding significance, 
inner-organizational social structures and processes, where the emphasis 
for more participation has been during the past years. 

A process 
This chapter will not deal with 

The two relevant GermanlG1 planning laws - the "Bundesbaugesetz" of 
June 23, 1960262 and the "Stadtebauforderungsgesetz" of July 27, 1 9 7 P 3  - 
will be used here to trace the quality of citizen participation in urban 
planning and the extent to which it is provided for. 
passages of the law will be quoted, analyzed, and evaluated, and both laws 
will be compared to each other, finally. 

Significant legal 

7. The relevant laws 

Both the "Bundesbaugesetz'' of 1960 (BBauG) and the "Stadtebauforderungs- 
gesetz" of 1971 (StBFG), are classified as laws of the category of the 
building laws, where they belong to the subcategory of the urban planning 
laws . 

This subcategory emerged during the past hundred years out of the 
category of building laws, where they originally contained - as building 
codes - laws of police character in order to avert dangers, such as fires, 
collapsing of striictures, etc. Consequently that part of the administration 
responsible for the enforcement of these codes was called "building-police" 
(board of surveyors). This was true to the very recent past and undoubtedly 
this kind of descent had - and still has - some negative impact on the rela- 
tionship of citizens to the planning administration. 
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This is even more t he  case, as most c i t i z e n s  usua l ly  g e t  f i r s t  con tac t  
t o  the  board of surveyors  i n  ques t ions  of urban planning,  which are i n  some 
way related to  them: i t  is t h e  board of surveyors  t h a t  watches over  t h e  
c o r r e c t  r e a l i z a t i o n  of urban p l ans ,  and ques t ions  of  urban planning most ly  
become a c u t e  for t h e  s i n g l e  c i t i z e n  ( a t  least up t o  now) i n  the case t h a t  
he has  some i n t e n t i o n s  t o  b u i l d ,  r e b u i l d  o r  extend e x i s t i n g  bu i ld ings  o r  t o  
change t h e  kind of use on h i s  property.  

While t h e  subcategory of urban planning laws was developed o u t  o f  t h e  
bu i ld ing  codes, i n  r e c e n t  yea r s  the subcategory of r e g i o n a l ,  s ta te  and 
nationwide planning laws emerged ou t  of t he  contex t  of "urban" planning laws. 
This  has become a n  o m ,  d i s t i n c t  f i e l d  and c l e a r l y  is  d i r e c t e d  t o  planning 
wi th in  l a r g e r  f i e l d s  of concern than t h e  urban planning laws do. 
with planning on t h e  l o c a l  l e v e l  of a mun ic ipa l i t y  as a whole o r  parts of it. 

These d e a l  

It is assumed t h a t  planning on t h e  l o c a l  l e v e l  a f f e c t s  more d i r e c t l y  
(and more e a s i l y  conceivably) t h e  people,  than planning t h a t  deals i n  a 
s ta te  o r  nationwide framework. Therefore  only  the  BBauG and the StBFG s h a l l  
be analyzed here .  

The StBFG supplements t h e  BBauG, which is  i n  t u r n  p a r t  o f  t h e  StBFG. 
Both laws were passed by the  par l iament  of Western Germany i n  accordance 
wi th  its l e g i s l a t i v e  frame-competence on t h i s  f i e l d .  The r e a l i z a t i o n  of  
these  laws is, however, w i t h i n  t h e  f u l l  r e s p o n s i b i l i t y  of t h e  m u n i c i p a l i t i e s ,  
s i n c e  urban planning is regarded t o  be one of t h e  i s s u e s ,  which are subject 
t o  t h e  s e l f - a d m i n i s t r a t i o n  a u t h o r i t y .  
mun ic ipa l i t y  by t h e  Germany basic- law ( c o n s t i t u t i o n ) .  

This a u t h o r i t y  i s  guaranteed t o  t h e  

The BBauG replaced  more than  70 preceding laws, by-laws and ordinances 
and u n i f i e d  and extended a f i e l d  of j u r i s d i c t i o n a l  and l e g a l  concern t h a t  
was s p l i t  up i n  great v a r i e t y  and was handled d i f f e r e n t l y  by t h e  11 states 
and t h e  g r e a t  number of m u n i c i p a l i t i e s  i n  Western Germany. 

7.1  The "Bundesbaugesetz" of 1960 

7.1.1 Contents and b a s i c  i n t e n t i o n s  of  t h e  law ....................*.............................. 
The b a s i c  i n t e n t i o n  of  t h e  law is  t o  guide ,  promote, r e s p e c t i v e l y  re- 

str ict  (where necessary)  t h e  urban development and the  u s e  of land i n  c i t i e s ,  
towns and v i l l a g e s .  164 

To achieve t h i s  purpose the law provides  f o r  two kinds  of urban plans 
and d e t a i l s  t he  p r i n c i p l e s  and procedures of t he  planning process  as well 
as dea l ing  with s t e p s  t o  be taken t h a t  a conceived p lan  can i n  f a c t  be 
r e a l i z e d .  Furthermore, i t  d e a l s  wi th  the  o rde r  and t h e  arrangement of the  
land and i t s  proper ty  s t a t u s ,  with the  a p p l i c a b i l i t y  and use  of expropr ia -  
t i o n  of land-owners, wi th  t h e  urban i n f r a s t r u c t u r e ,  etc. 

The one of t h e  two kinds of  urban p lans  t h a t  are re ues ted  by t h e  BBauG 
is t h e  so-ca l led  "prepara t ive  plan" or "land-use p lan  I t  . Ig5 This  kind of a 



55 

p lan  shows t h e  concept of t h e  intended gene ra l  and o v e r a l l  urban development 
and t h e  thereby r e s u l t i n g  land-use i n  alg&ven, e n t i r e  mun ic ipa l i t y  (or  some- 
times i n  a coopera t ing  number of them). These plans do not a f f e c t  
d i r e c t l y  and l e g a l l y  t h e  c i t i z e n r y  o r  a private body. But they do bind: 

a) a l l  r e l e v a n t  branches o f  t h e  pub l i c  admin i s t r a t ion  ( s i n c e  they  were 
involved i n  t h e  planning process  and had oppor tun i ty  t o  in f luence  
t h e  p l an  according t o  t h e i r  i deas )  as well as they bind 

b) all o t h e r  " r ep resen ta t ives  of the  pub l i c  i n t e r e s t "  ( s i n c e  t h e  too ,  
had an oppor tuni ty  t o  p a r t i c i p a t e  i n  t h e  planning process) .  1 6 P  

The second kind of urban p lans  are the  so -ca l l ed  "compulsory p lans  I I  168 
They are based on t h e  "prepara t ive  plan" of a mun ic ipa l i t y  and u s u a l l y  show 
smaller p ieces  of i t  i n  s i g n i f i c a n t l y  g r e a t e r  scale and are by far more d e t a i l e d  
and e x p l i c i t .  
a p p l i c a b l e  use of land ,  zoning de termina t ions ,  etc.  169 
become l o c a l  l a w  and l e g a l l y  bind a l l  n a t u r a l  persons and j u r i s d i c t i o n a l  
bodies ,  pub l i c  o r  p r i v a t e ,  t o  t he  same ex ten t .  

The p lan  shows p r e c i s e l y  f o r  every piece of proper ty  t h e  f u t u r e  
"Compulsory plans"  

For t h e  i n d i v i d u a l ,  as w e l l  as f o r  t h e  p r i v a t e  body, t hese  p lans  become 
mostly r e l e v a n t  on ly  if they  in t end  t o  b u i l d  o r  t o  change t h e  use of e x i s t i n g  
bu i ld ings  o r  t h e  bu i ld ings  themselves. This  is so ,  because t h e  compulsory 
p l an  l i m i t s  - sometimes t o  a cons ide rab le  e x t e n t  - t h e  r i g h t s  of ownership 
(as t h e  f r e e  d i s c r e t i o n  over t h e  land t h a t  one may own) i n  o rde r  t o  guarantee  
the achievement of t h e  e s t a b l i s h e d  goa l s  of a p lan ,  and because t h  r e f o r e  
t h e  compa t ib i l i t y  o r  incompa t ib i l i t y  of  a p r o j e c t  wi th  t h e  planning ideas  
i s  to  be determined on t h e  b a s i s  of t h e  plan.  

The re levance  of t he  BBauG f o r  t h i s  paper has  t o  be seen  i n  t h e  fac t  
that i t  is t h e  b a s i c  and comprehensive law for a l l  urban planning on t h e  
l o c a l  level i n  Germany and t h a t  i t  is on the  l o c a l  level,  where c i t i z e n s  are 
most s e n s i t i v e l y  exposed t o  t h e  e f f e c t s  of  space r e l a t e d  planning.  
so, because 

This  is 

1. i t  is t h e i r  environment t h a t  i s  a f f e c t e d  

2. i t  is h e r e  where t h e i r  freedom of ownership may be r e s t r i c t e d .  And 
j u s t  because of these  r e s t r i c t i o n s  of  c i t i z e n s '  i n t e r e s t s  one can  
expect  t h e i r  p a r t i c i p a t i o n  t o  t ake  p lace  most probably ( i f  a t  a l l ! )  
i n  connec t ionwi th  compulsory planning on the  l o c a l  l e v e l .  

I n  a d d i t i o n ,  i t  is on the  l o c a l  level,  where c i t i z e n s  usually command 
most (of t h e i r  sometimes l i t t l e )  exper ience  i n  t h e  f i e l d  of  urban planning,  
where t h e r e f o r e  they can be  expected t o  be mostly i n t e r e s t e d  i n  and have t h e  
g r e a t e s t  o p p o r t u n i t i e s  f o r  t h e i r  c o n t r i b u t i o n  t o  and p a r t i c i p a t i o n  i n  t h e  
urban planning process .  
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7.1.2 Analysis  o f  the  l e g a l  provis ions  ...................................*... 
7.1.2.1 Quo ta t ions  

The r e l e v a n t  provis ions  are few. Within the  f i r s t  p a r t ,  f i r s t  chapter  - 
"General Provis ions"  - t he  law r e q u i r e s  t h a t  both d e s w i b e d  plans (see above) 
s h a l l  be determined - among many o the r  c r i t e r i a  - by "the s o c i a l  and c u l t u r a l  
needs of  t h e  popula t ion ,  i t s  s a f e t y  and hea l th" ,  and t h a t  t h e  p lans  s h a l l  
serve "the housing requirements  of t he  populat ion t i  . 170 

This  f i r s t  chapter  g ives  i n s t r u c t i o n s  f o r  t h e  planning procedure and 
i n d i c a t e s ,  f o r  example, t h a t  "conceptual iz ing the  p lans  such pub l i c  a u t h o r i -  
ties and such bodies shall .  be involved,  who r e p r e s e n t  t h e  pub l i c  in te res t  II . 171 
When t h e  p lan  i s  ready for a v o t e  i n  t h e  r e p r e s e n t a t i v e  po l i t i ca l  organ of  a 
mun ic ipa l i t y ,  p r i v a t e  i n t e r e s t s  mcy e n t e r  t he  process:  "The mun ic ipa l i t y  
has  t o  d i s p l a y  pub l i c ly  the  concepts  of t h e  p lans  ( toge the r  wi th  an  explana tory  
r e p o r t  and t h e  arguments fo r  t h e  plan)  f o r  t he  d u r a t i o n  of one month. A t  
least one week i n  advance, p lace  and du ra t ion  of d i s p l a y  have t o  be announced 
as " l o c a l l y  usual",  po in t ing  ou t  t h a t  "criticisms and sugges t ions  may be 
brought forward dur ing  the  d i s p l a y .  . . . The mun ic ipa l i t y  examines t h e  c r i t -  
icisms and sugges t ions  being brought forward dur ing  the  time of d i s p l a y  and 
announces the  resu l t  I 1  . 172 

As soon as the  r e p r e s e n t a t i v e  p o l i t i c a l  body of  a mun ic ipa l i t y  has  
voted f o r  t h e  p lan  and as soon as t h e  c o n t r o l l i n g  ''upper" a d m i n i s t r a t i v e  
a u t h o r i t y  ( s ta te  admin i s t r a t ion )  has  a t t e s t e d  t h e  l e g a l i t y  and c o r r e c t n e s s  
of the planning process  and o f  t he  adopted p lan ,  "Everybody can r e q u e s t  i n -  
formation on t h e  con ten t s  of  t he  p l ans ,  t he  explana tory  r e p o r t s  and suppor t ing  
arguments t i  . 173 

There are no no re  provis ioi is  i n  regard  t o  t h e  p a r t i c i p a t i o n  of c i t i z e n s  
i n  t h e  planning process .  

7.1.2.2 Discussion of  t he  l e g a l  provis ions  

How do these  l e g a l  provis ions  a f f e c t  c i t i z e n  p a r t i c i p a t i o n ?  Of what 
kind may the  p a r t i c i p a t i o n  bz t h a t  i s  f e a s i b l e  under these  p rov i s ions?  

Some main c h a r a c t e r i s t i c s  of t hese  provis ions  seen noteworthy: 

F i r s t :  i t  has  t o  be pointed o u t  t h a t  t h e  law speaks of  t h e  p u b l i c  
i n t e r e s t  and how i t  s h a l l  be involved. However, no such a th ing  as the  
private i n t e r e s t  i s  e x p l i c i t l y  ment iof id .  

Obviously the  r e p r e s e n t a t i o n  of pub l i c  i n t e r e s t s  are equated wi th  t h e  
pub l i c  b e n e f i t .  
well organized (which i t  i s  in-leed). So, t h e  law provides  fo r  i t s  r ep resen ta -  
t i o n  and inco rpora t ion  i n  t h e  planning process  according t o  a c e r t a i n  pro- 
cedura l  mode and by c e r t a i n  r e p r e s e n t a t i v e s .  

The pub l i c  i n t e r e s t  as such i s  conceived as e x i s t a n t  and 



57 

On the o t h e r  hand, t h e r e  i s  no i n d i c a t i o n  t h a t  t h e  l a w  assumes a well 
organized p r i v a t e  i n t e r e s t  could emerge ( s i n i l a r  t o  the  pub l i c  i n t e r e s t ) .  
I n s t e a d  i t  i s  obviously based on t h e  assumption t h a t  p r i v a t e  concern and 
p r i v a t e  i n t e r e s t  i n  planning can be mani fes t  i n  p r i v a t e  ownership only.  
S ince  t h e  p lan  dec ides  j u s t  about t h e  f u t u r e  s t a t u s  o f  t h a t  ownership (e.g. 
whether and how t h a t  ownership can be cont inued o r  whether such ownership 
can be founded) t h e  i m p l i c i t  assumption o f  t he  law seem t o  be very  conse- 
quent that t h e  p r i v a t e  i n t e r e s t  can only  be presented by t h e  s i n g l e  i n d i -  
v idua l ;  i n  o t h e r  words, t h e  one who indeed is - o r  w i l l  be - a f f e c t e d  by 
t h e  provis ions  of  t h e  plan.  The law, however, d i d  not  a n t i c i p a t e  t h e  
p o s s i b i l i t y  t h a t  t he  e n t i t y  of those a f f e c t e d  by a plan  could come togethelt ,  
c o n s t i t u t e  - and act as - a "public" of t h e  a f f e c t e d  c i t i z e n s ,  and aggrega te ,  
express  and pursue t h e i r  i n t e r e s t s .  

Second: i t  seems t o  be  important  t o  note  t h a t  t h e  BBauG does no t  j u s t  
miss t o  d i s t i n g u i s h  c l e a r l y  - and provide f o r  - t h e  pub l i c  and p r i v a t e  
i n t e r e s t ,  bu t  t h a t  i t  favors  s t r o n g l y  t h e  pub l i c  i n t e r e s t  i n  providing f o r  
b e t t e r  o p p o r t u n i t i e s  f o r  i t s  p a r t i c i p a t i o n  i n  t h e  planning process:  t h e  
r e p r e s e n t a t i v e s  of t h e  pub l i c  i n t e r e s t  may b r ing  forward t h e i r  i deas ,  t h e i r  
r e q u e s t s  a t  an e a r l y  s t a g e ,  when t h e  concep tua l i za t ion  of  t he  p lan  j u s t  
begins  t o  start  and, then,  as long as i t  i s  under way. About t h a t  t h e  
coopera t ion  between t h e  pub l i c  i n t e r e s t  and t h e  admin i s t r a t ion  i n  charge 
of  t h e  p l an  i s  i n  gene ra l  good and i s  d i r e c t e d  t o  t h e  o b j e c t i v e  i s s u e s  of  
t he  plan:  "Besides some b a s i c  d i s sens ions  between a u t h o r i t i e s  i n  gene ra l  con- 
cern ing  ques t ions  of  competence, t h e  i n t e g r a t i o n  o f  t h e  pub l i c  i n t e re s t  i n  
t h e  p l an  can be regarded as r e l a t i v e l y  l i t t l e  problematic .  
coopera t ion  are well-known, accepted ,  a t tuned  and p rac t i ced  f o r  long times. 
Date, kind,  and e x t e n t  o f  involvement are normally no i s s u e  of d i scuss ion .  
There i s  consent  and agreement of c e r t a i n  gene ra l i zed  p r o c e d u r e s ' t o  solve 
c o n f l i c t s .  Usual ly  t h e  p a r t i c i p a t i o n  i s  reduced to  an  o b j e c t i v e  interest  
f o r  planning and most ly  not  rendered d i f f i c u l t  by t h e  problemacy of t h e  use  
of land being owned by one of t h e  p a r t i c i p a t o r y  r e p r e s e n t a t i v e s .  One may 
conclude t h a t  both the  procedural  model - organized i n  accordance wi th  t h e  
o b j e c t i v e  and i m p a r t i a l  p r i n c i p l e s  of t h e  pub l i c  a d m i n i s t r a t i o n  - and t h e  
a c t i o n  taken - on t h e  base of  laws, bylaws and o r d i n a r e s  - guarantee  a 
c e r t a i n  ob jec t iveness  . . 

The forms of 

and e f f e c t i v e n e s s  of t h e  process .  

The ind iv idua l ,  however, e n t e r s  t h e  process  m c h  la te r  a t  a t i m e  when 
t h e  planning process  as suchhasmore  o r  less come t o  an end and a completed 
product is  presented t o  t h e  pub l i c  dur ing  t h e  one month per iod  of d i s p l a y .  
I n  a d d i t i o n ,  no mode of  coopera t ion  e x i s t s  between the  pub l i c  planning a u t h o r i t y  
and those  who want t o  br ing  forward t h e i r  private i n t e r e s t s  except  t h e  
announcement of  t h e  d i s p l a y  per iod ,  t h a t  per iod i t s e l f ,  t h e  r eques t  f o r  
w r i t t e n  exchange of s t a t emen t s ,  and t h e  f a c t  t h a t  t h e s e  s ta tements  w i l l  be 
"taken i n t o  cons idera t ion"  by t h e  planning a u t h o r i t y .  
d i scuss ion ,  mutual nego t i a t ing  o r  bargaining.  
t o  be used by t h e  admin i s t r a t ion ,  when i t  examines t h e  w r i t t e n  proposals  
and criticisms. 
y a r d s t i c k  of o m  expert ise  and "year-.long" experience w i l l  be  taken by t h e  
admin i s t r a t ion .  
about  t h e  a c c e p t a b i l i t y  of  proposals  and complaints  are i d e n t i c a l ,  what then  
can be expected of t he  whole procedure? 

There is no form of 
There i s  no o b j e c t i v e  scale 

It is no t  t oo  d i f f i c u l t  t o  imagine t h a t  of course the  

If those  who conceptua l ize  t h e  p lan  and those  who judge 



And indeed t h e r e  i s  usua l ly  l i t t l e  wi l l ingness  t o  change more than 
t r i f l e s .  That is  q u i t e  n a t u r a l l y ,  f o r  t h e  matter of private d issens ion ,  t he  
plan,  was evolved, so f a r ,  over a long t i m e  by a g r e a t  number of expe r t s  of 
a l l  branches of t h e  publ ic  adminis t ra t ion ,  l o t s o f i d e a s  and good w i l l  have 
been inves ted ,  count less  neogt ia t ions  have been held between the  representa-  
tives of t he  publ ic  i n t e r e s t  and t h e  planning au tho r i ty ;  t h e  plan has become 
a highly  complex s t r u c t u r e  of  mutual compromises; and t o  take: one element 
out  of  t h i s  s t r u c t u r e  would f requent ly  mean t o  s ta r t  anew with t h e  whole 
planning process ,  s i n c e  a cha in  r e a c t i o n  of withdrawals of a l ready  achieved 
consent would have been caused. 

Third: even i f  one would assume t h a t  a meaningful p a r t i c i p a t i o n  of 
c i t i z e n s  i s  s t i l l  poss ib le  a t  the  given da te ,  la te  i n  the  process,  one would 
have t o  admit t h a t  any p r i v a t e  opponent of a plan would p r i n c i p a l l y  be i n  a 
disadvantageous s i t u a t i o n .  
with the  "normative power of fac ts" .  That i s  t o  say: t h e  suppos i t ion  of the  
cor rec tness  of  a phenomenon is  always f irst  with what e x i s t s ;  anything 
else r a i s e d  l a t e r  w i l l  i nev i t ab ly  have t o  prove t h e  inco r rec tness  of t h a t  
which e x i s t s  and then prove the  co r rec tness  of i t s  own assumptions, before  
i t  may count on being accepted. However, a lay-man i n  planning a f f a i r s ,  who 
has  no access t o  necessary and r e l evan t  basic information o r  t o  documents of 
t h e  foregoing planning process ,  how can he maintain - and prove! - t h a t  he 
has  t h e  b e t t e r  planning proposal?  The answer is:  he c a n ' t .  And so his pro- 
posa ls  run  a p r i o r i  - and with g r e a t  p robab i l i t y  - the  risk t o  be put  a s i d e  
e a s i l y  without being talcen s e r i o u s l y  i n t o  cons ide ra t ion  by t h e  examining 
planning au tho r i ty .  

This i s  simply so,  as he is always confronted 

Fourth: a l though the re  is a two way flow of information - c i t i z e n s  can 
state their criticisms and suggest ions and the  admin i s t r a t ion  w i l l  have t o  
respond - t h e r e  is no real mutual understanding and l ea rn ing  involved, 
t h e r e  i s  almost no give-and-take. This  i s  s o  because the  exchange of informa- 
t i o n  is h ighly  formalized. 

F i r s t  t h e  adminis t ra t ion  passes i t s  information by t h e  means of  t he  
o f f i c i a l  explanatory r e p o r t  accompanying t h e  " t e n t a t i v P  d r a f t  of t h e  p lan  
(which is c a r e f u l l y  e labora ted ,  y e t ,  and more o r  less supposed t o  r ep resen t  
t he  f i n a l  product) ,  The r e p o r t  i s  he ld  i n  a profess iona l ,  a b s t r a c t  language 
and conta ins  a conglomerate o f  elsewhere def ined terms and tu rns  (only pro- 
f e s s i o n a l  i n s i d e r s  can probably understand t h e  r e p o r t  t o  f u l l  ex t en t ) .  Then 
"anybody" may respond: i n  w r i t t e n  form175 and wi th in  the  per iod of publ ic  
d i sp lay .  
of the  publ ic  response.  

F i n a l l y  the  adminis t ra t ion  w i l l  announce the  resul t  of i t s  review 

The review of t h a t  response and t h e  fact t h a t  t h e  admin i s t r a t ion  has  t o  
take it i n t o  cons idera t ion  means l i t t l e  and by far not  n e c e s s a r i l y  t h a t  t h e r e  
has t o  be given way t o  any of these  proposals .  
r e f e r  t o  a l ack  of comprehensive understanding in t he  responses of c i t i z e n s  
or t h e  incompa t ib i l i t y  of proposals with the  ideas  of t he  plan. 

Planners can always e a s i l y  

To draw a f a i r  p i c t u r e  of  t he  planning procedure and t h e  way i n  which 
the  response of ind iv idua l  c i t i z e n s  i s  talcen into cons idera t ion ,  i t  should 
aga in  be pointed o u t  t h a t  t h e  BBauG provides for a c o n t r o l  of t h e  planning 
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a u t h o r i t y  i n  eva lua t ing  and balancing f a r i l y  t h e  p r i v a t e  response t o  t h e  
plan: 
a comment of t he  munic ipa l i t  t o  the  'upper '  adminis t ra t ion ,  when the  plans 
are submitted for approval". p76 However, i t  should not be too d i f f i c u l t  f o r  
t he  munic ipa l i ty  t o  d i s q u a l i f y  "insubordinate" c r i t i c i s m s  of c i t i z e n s ,  s i n c e  
they l ack  the  necessary b a s i c  knowledge of da t a s  and the  profess iona l  s k i l l s  
t o  put  toge ther  a profound c r i t i q u e ,  as was pointed ou t  above. 

' I .  . . c r i t i c i s m s  and proposals not given way have t o  be passed with 

As t h e  body t h a t  has  t o  con t ro l  t he  planning a u t h o r i t y  i n  i t s  j u s t  and 
s e r i o u s  examining of  t h e  p r i v a t e  responses i s  not  independent, but  s t i l l  the 
adminis t ra t ion ,  i t  makes the  whole procedure a t  least quest ionable .  

Furthermore the  BBauG does not  provide f o r  any procedure t o  se t t le  
p r o t e s t  oE c i t i z e n s ,  who f e e l  t h e i r  suggest ions were not  seriously taken 
i n t o  cons idera t ion ,  and t h e r e  is even no ind ica t ion  what steps have t o  be 
taken i n  the case t h a t  t he  cont ro l ing  upper adminis t ra t ion  feels t h a t  
criticisms and proposals were not adequately given way. 

7.1.3 Evaluat ion ................. 
The r e l e v a n t  provis ions i n  t h e  BBauG f o r  t he  p a r t i c i p a t i o n  of c i t i z e n s  

are not  only few, they a l s o  provide only f o r  l i t t l e  - and hard ly  for any 
meaningful - p a r t i c i p a t i o n .  P a r t i c i p a n t s  have no e f f e c t i v e  lever a t  a l l  
t h a t  would a t  least enable them t o  s tar t  a meaningful d i scuss ion  with those 
i n  charge of the  plan or t h a t  would even enable  them t o  e s t a b l i s h  a working 
r e l a t i o n s h i p  of mutual exchange of ideas  and information. 
eva lua tes  t h e  p a r t i c i p a t i o n  f e a s i b l e  under the  BBauG (again t h e  typology 
and cr i ter ia  s h a l l  be used given under chapter  3 of t h i s  paper) one can 
hard ly  a t tes t  t h a t  t h e  kind of P a r t i c i p a t i o n ,  for which c i t i z e n s  have a 
l e g a l  t i t l e ,  is on t h e  level of information. The main c h a r a c t e r i s t i c s  of 
p a r t i c i p a t i o n  on t h i s  level are mutual information (with an Opportunity for 
a feedback of  i deas  i n  the  plan) and the  e a r l y  beginning of the  information 
flow. 

So, as one 

Obviously these  c h a r a c t e r i s t i c s  are not  provided f o r  under t h i s  law. 

O f  t he  remaining lower l e v e l s  one may apply the  category of "manipula- 
t ion" f o r  t he  kind of p a r t i c i p a t i o n  t h a t  is provided f o r  under the  BBauG, 
if one assumes t h a t  t h e  reason t h a t  t h e  oppor tuni ty  t o  respond t o  a 
d r a f t e d  plan,  before  i t  probably becomes a law, may purposely be used t o  
suggest  t o  the  s i n g l e  c i t i z e n  t h a t  he r e a l l y  participates i n  the  planning 
process and t h a t  he r e a l l y  has a chance t o  r ep resen t  and defend h i s  own 
i n t e r e s t s .  

However as long as the  d e f i n i t e  purpose t o  suggest  p a r t i c i p a t i o n  i n  
t h e  minds of c i t i z e n s  is not  preva i l ing ,  one should b e t t e r  admit t o  be 
confronted with provis ions f o r  a mixture of publ ic  r e l a t i o n ,  some information 
and some good will, interwoven wi th  i m p l i c i t  hope f o r  acclamation and consent 
by t h e  s i d e  of a f f ec t ed  c i t i z e n s ,  a t  least for t h e i r  s i l e n t  appreciation. 
In  o the r  words, t h e  provis ions of the  BBauG dea l  with a phenomenon i n  the  
f o r e f i e l d  of an aroused problem consciousness of  c i t i z e n  p a r t i c i p a t i o n  and 
hard ly  with c i t i z e n  p a r t i c i p a t i o n  i t s e l f ,  as i t  was understood i n  t h i s  paper. 
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7 . 2 The "Stadtebauf&derungsgesetz" of  1971 

7.2.1 Contents and b a s i c  i n t e n t i o n s  of t h e  law .*....*..................... ................... 
This law supplements t h e  Bundesbaugesetz. Its b a s i c  i n t e n t i o n s  a r e  

mainly t o  promote, assist and provide f o r  t h e  p repa ra t ion  and t h e  a c t u a l  
r e a l i z a t i o n  of urban renewal - and urban development p r o j e c t s ,  "of which a 
uniform p re  a r a t i o n  and a speedy, de l ay - f r ee  r e a l i z a t i o n  is i n  t h e  pub l i c  
interest. trlP8 

Urban renewal p r o j e c t s  are def ined  by t h e  law as "pro jec ts  t h a t  a i m  - 
e s p e c i a l l y  by t h e  removal of bu i ld ings  and t h e  r ebu i ld ing ,  r e s p e c t i v e l y  
modernization, of s t r u c t u r e s  - a t  s u b s t a n t i a l  improvement and reshaping of 
areas o r  urban miscondi t ions 1) . 179 

Urban development p r o j e c t s  are p r o j e c t s  by which - according t o  t h e  
goals of r eg iona l  and s ta te-wide planning - 

1. new towns w i l l  be  c rea t ed ,  o r  

2. e x i s t i n g  towns, v i l l a g e s ,  etc. w i l l  be t r a n s f e r r e d  i n t o  new urban 
u n i t s ,  or 

3. e x i s t i n g  c i t ies ,  towns, v i l l a g e s ,  etc. w i l l  be supplemented by 
a d d i t i o n a l  and new urban qua r t e r s .  

These p r o j e c t s  have t o  d e a l  with and a i m  a t  "the s t r u c t u r a l  improvement 
of  agglomerations,  an  inc rease  i n  t h e  d e n s i t y  of dwell ing u n i t s  and job  
f a c i l i t i e s  i n  connection with axis of  f u r t h e r  urban development, or i n  
c e n t e r s  of f u r t h e r  urban development ou t s ide  of dens i ty-areas  e s p e c i a l l y  such 
who keep behind t h e  genera l  pace of p rospe r i ty .  11180 

The law provides i n  d e t a i l  f o r  t h e  fol lowing,  main success ive  steps 
i n  urban renewal - as w e l l  as i n  urban development areas (with t h e  except ion 
of  no. 1). 

1. I n i t i a t i o n  and announcement af t h e  p repa ra t ion  of s t u d i e s  concerning 
t h e  s o c i a l  and urban cond i t ions  of the prodpktive renewal area, and t h e  
e l abora t ion  of  criteria and material for t h e  eva lua t ion  of the  area.181 

2. Def in i t i on ,  establ&hrPent and announcement of t h e  boundaries of 
the urban r e h e w a s  r e s p e c t i v e l y  development, area. 182 

3. I n i t i a l  compilat ion - and f u r t h e r  con t inua t ion  - of a l l  r e l e v a n t  
s o c i a l  data and a l l  prospec t iva  steps t o  be taken by a " soc ia l  p lan  i t  . 183 

4. Prepara t ion  of  a compulsory p lan  and i t s  l e g a l i z a t i o n .  184 

5 .  

6. Completion of t h e  p ro jec t .  

Carrying ou t  of t h e  urban renewal, r e s p e c t i v e l y  development p r o j e c t .  185 
166 



In  order  t o  promote and assist t h e  uniform prepara t ion  and de lay- f ree  
r e a l i z a t i o n  of urban renewal and development p r o j e c t s ,  t h e  law o b l i g a t e s  
t h e  f ede ra t ion ,  t h e  states, and a l l  publ ic  bodies  and foundat ions t o  cooperate 
with t h e  mun ic ipa l i t i e s  and support  these i n  planning and ca r ry ing  out t he  
p ro jec t s .  187 A ''Geruan Council for t h e  Urban Development" w i l l  be established 
which w i l l  - among other concerns - advise  t h e  f ede ra t ion ,  the states and 
the  mun ic ipa l i t i e s  i n  ques t ions  of t h e i r  cooperation.188 The main sha re  of 
t h e  t a sks ,  however, is with  t h e  mun ic ipa l i t i e s .  The main s t e p s  l i s t e d  above 
are a l l  a t  t h e i r  r e s p o n s i b i l i t y  (with t h e  except ion of no. 2 i n  the  case of 
an urban development area, which would be i n  t h e  states' r e s p o n s i b i l i t i e s ) .  
About t h a t  t he  states have con t ro l  func t ions  concerning t h e  legality of  t h e  
procedures undertaken by t h e  mun ic ipa l i t i e s ,  and they g r a n t  f i n a n c i a l  a i d s ,  
guarantee c r e d i t s ,  etc. The f ede ra t ion ,  too,  makes cons iderable  f i n a n c i a l  
con t r ibu t ions  and g ran t s  t a x  exemptions . lG9 

7.2.2.1 Quotations 

As a bas i c  requirement the law states t h a t  "The i n t e r e s t s  of t h e  t a r g e t  

Therefore ,  t h e  law 
people - e s p e c i a l l y  of owners, r e n t e r s  and leaseholders  - and those of t h e  
general publ ic  have t o  be balanced i n  a fair 
r e q u i r e s  t h a t  "The t a r g e t  people s h a l l  r ece ive  the  oppor tuni ty  t o  cooperate  

t h a t ,  on t h e  o the r  hand, "landowners and o the r s  e n t i t l e d  t o  some kind of use 
i n  the area shall con t r ibu te  .. according t o  t h e i r  c a p a b i l i t i e s  - to the 
realization of urban p r o j e c t s  under a f a i r  balance of  t h e  pupl ic  and 
p r i v a t e  i n t e r e s t s .  11192 

and con t r ibu te  t o  t h e  prepara t ion  and r e a l i z a t i o n  of t he  projects ff191 and 

I n  connection with steps 1...3 (see abovelg3) t h e  l a w  f u r t h e m o r e  
r e q u i r e s  "Owners, r e n t e r s ,  l easeholders  ando the r s  e n t i t l e d  for the possession 
or use of land,  bu i ld ings ,  o r  parts of them. . are obl iga ted  t o  g ive  the  
municipality information on a l l  f a c t s ,  which are necessary t o  kno 
evalua t ion  of  an area i n  regard t o  poss ib le  urban renewal .  . . 1119X i f i i l e  
doing so the munic ipa l i ty  " sha l l  f i n d  o u t  the  a t t i t u d e .  . of the  above 
mentioned target peo le. . . and the  wi l l ingness  f o r  cooperat ion f o r  t h e  
intended renewal. 11195 In  add i t ion ,  proposals s h a l l  be welcomed. 

for the 

I n  order  t o  avoid - as much as poss ib l e  - negat ive e f f e c t s  "the muni- 
c i p a l i t y  s h a l l  develop ideas  and d i scuss  these  with the  a f f e c t e d  pop 

" sha l l  cont inue during t h e  r e a l i z a t i o n  of  t he  renwal p r o j e c t  t h e  discussion 
with the  t a r g e t  people, whereby e s p e c i a l l y  the  profess iona l - ,  income- and 
family s i t u a t i o n ,  age,  housing needs, s o c i a l  i n t e r r e l a t i o n s  as well as local 
t ies ,  involvement and dependencies shall. be considered and acknowledged. 
The r e s u l t  has to be put down i n  w r i t t e n  form (Social  Plan)/'197 

ation 
as soon as t h e  prepara t ions  f o r  t he  renewal p ro jec t  w i l l  a l low this ttY46 and 

The above quoted "cont inuat ion of the  discussion" is s p e c i f i e d  by t h e  
law: 
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Af te r  t h e  boundaries of t h e  renewal area have been e s t a b l i s h e d  and 
announced ' I .  . . t h e  mun ic ipa l i t y  s h a l l  d i s c u s s  as soon as poss ib l e  t h e  pro- 
s p e c t i v e  new shape of the renewal area w i t h .  . . ( t h e  t a r g e t  people) * . * and 
s h a l l  d i s c u s s  o p p o r t u n i t i e s  f o r  t h i e r  p a r t i c i p a t i o n  i n  t h e  r e a l i z a t i o n  of 
t h e  renewal About t h a t  t h e  law po in t s  ou t  t h a t  t he  mun ic ipa l i t y  
" sha l l  o f f e r  t h e  oppor tuni ty  t o  a l l  people workin i n  t h e  area.  . t o  couhtent 
on the  a n t i c i p a t e d  des ign  of t h e  renewal area. 'I1g8 "If reques ted ,  an adequate  
amount of time has  t o  be gran ted  t o  a l l  involved f o r  t h e  formula t ion  of t h e i r  
opinion.  11200 

As i t  comes t o  the  r e a l i z a t i o n  of t h e  p r o j e c t ,  t h e  law o b l i g a t e s  t h e  
mun ic ipa l i t y  t o  do the rearrangement of t h e  land-property s t r u c t u r e ,  t h e  
moving of t h e  people and the  bus iness ,  t he  demoli t ion of  s t r u c t u r e s ,  t h e  
supply wi th  pub l i c  fac i l i t i es  as sewer, water, streets,  and e l e c t r i c i t y  (and 
poss ib ly  c e n t r a l ,  urban h e a t i n g  l i n e s ) ,  and a l l  o t h e r  s t e p s  necessary  t o  
a l low the r ebu i ld ing  of s t r u c t u r e s .  This  i s  i n  t h e  r e s p o n s i b i l i t i e s  of t h e  
owners and inc ludes  t h e  e r e c t i o n  of  a l l  new s t r u c t u r e s ,  r e s p e c t i v e l y  t h e i r  
modernizat ion,  and t h e  r e a l i z a t i o n  of o the r  kinds of use l e g a l i z e d  (or 
requi red)  by t h e  compulsory plan.201 
pates what w i l l  be d e a l t  wi th  i n  another  law: "Landowners, r e n t e r s ,  lease- 
ho lde r s  and a l l  o t h e r  e n t i t l e d  f o r  use in t h e  area as well as o t h e r s  i n t e r e s t e d  
may form a renewal-coo erative f o r  t h e  exc lus ive  purpose t o  r e a l i z e  toge the r  

I n  a d d i t i o n ,  t h e  StBFG a l r e a d y  a n t i c i -  

t h e  renewal p r o j e c t .  1,282 

I n  regard t o  urban development p r o j e c t s  t he  l a w  does no t  provide f o r  
fur ther -going  r e g u l a t i o n s  i n  regard  t o  t h e  p a r t i c i p a t i o n  o f  c i t i z e n s .  

7.2 .2 .2  Discussion of  t he  l e g a l  provis ions  

I n  t h e  con tex t  of  t h i s  paper t h e  ques t ions  are aga in :  HOW do t h e  provi- 
s i o n s ,  c i t e d  above, affect  c i t i z e n  p a r t i c i p a t i o n ?  What kind olf p a r t i c i p a t i o n  
is  f e a s i b l e  under these  provis ions?  

The StBFG i s  cha rac t e r i zed  by a d i f f e r e n t i a t e d  approach t o  t h e  ques t ions  
of who s h a l l  p a r t i c i p a t e ,  when and how. 

As shown above,203 i t  i s  t h e  m u n i c i p a l i t i e s  who undertake and are 
r e spons ib l e  f o r  a l l  steps from the  i n i t i a t i o n  of p repa ra t ive  s t u d i e s  t o  t h e  
f i n a l  completion of a p r o j e c t .  So, they  become t h e  main agen t s  and t h e i r  
s t r o n g  role i n  t he  process i s  very  obvious.  Consequently t h e  law relates 
t h e  m u n i c i p a l i t i e s  t o  and l i n k s  them with o t h e r  p a r t i c i p a n t s  i n  t h e  process  - 
be i t  those  who r e p r e s e n t  t h e  pub l i c  i n t e r e s t ,  be i t  those  who r e p r e s e n t  
t h e i r  p r i v a t e  i n t e r e s t .  So t h e  coopera t ion  of t he  m u n i c i p a l i t i e s  wi th  t h e  
f ede ra t ion ,  t h e  states, and t h e i r  pub l i c  bodies  and foundat ions ,  on t h e  one 
hand, and wi th  the c i t i z e n r y ,  on t h e  o the r  hand, is n e c e s s a r i l y  one of t h e  
important  issues t h a t  t h e  lav d e a l s  with.  

It seems opportune t o  examine t h e  r o l e  of p a r t i c i p a t o r y  c i t izens 
according t o  t h e i r  s t a tus  of the  law, first.  
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The l a w  d i s t ingu i shes  d i f f e r e n t  groups of  c i t i z e n s .  The e n t i t y  of 
d i r e c t l y  a f f e c t e d  c i t i z e n s ,  the  population of the  area, i s  r e f e r r e d  t o  as 
"owners", "landowners", o r  those who are " e n t i t l e d  fo r  t h e  possession or 
use of land,  bu i ld ings  o r  of parts thereof" ,  " ren ters"  and "leaseholders",  
and "people who work i n  t h e  area" - according t o  t h e i r  s t a t u s  and funct ion.  
(Besides these  groups, which are d i r e c t l y  a f f ec t ed  by t h e  p r o j e c t s ,  the  
genera l  publ ic  is mentioned once.) 
the  d i f f e r e n t  groups g e t  - t o  some ex ten t  - d i f f e r e n t  ro l e s .  i n  the planning 
and r e a l i z a t i o n  process of  t he  p ro jec t s .  

According t o  t h e i r  s t a t u s  o r  func t ion  

The group of c i t i z e n s  e .g . ,  who own property o r  p rope r ty - l ike  r i g h t s ,  
expectedly w i l l  be involved i n  the  process mostly,  s i n c e  t h e i r  r i g h t s  are 
t o  the greatest ex ten t  sub jec t  of change t o  be brought about by t he  envisioned 
p ro jec t s .  
a f f e c t e d  c i t i z e n s  of  t he  area, they are t o  p a r t i c i p a t e  i n  t h e  a c t u a l  realiza- 
tion of  t h e  p ro jec t s .  
for t h e i r  p a r t i c i p a t i o n  during t h e  planning process  of  t he  very important 
compulsory p l a n ( c 0 n p a r e s t e p  4,  see above, 7.2.1) and even so during the  
d r a f t i n g  per iod of the  s o c i a l  plan (see above, s tep 3),  t he  d e f i n i t i o n  of t h e  
boundaries of t he  p ro jec t  a r eas  (see above, s t e p  2) back t o  t h e  prepara t ion  
of s t u d i e s  concerning t h e  e l abora t ion  of cr i ter ia  f o r  t he  eva lua t ion  of t h e  
areas ( s t e p  I). 
t h a t  were n o t  c i t e d  above as they e s p e c i a l l y  a i m  a t  the  l e g a l  pos i t i on  of 
property owners and t h e i r  s p e c i f i c  r i g h t s ,  l i a b i l i t i e s ,  etc.  These provi-  
s ions ,  too,  a l low f o r  t h e i r  p a r t i c i p a t i o n  and t h a t  they have a hand i n  t h e  
wind-up of t h e  whole business .  

In  extension t o  the  involvement and p a r t i c i p a t i o n  open for o t h e r  

From t h e r e  a r a t h e r  s t rong  pos i t i on  can be expected 

Besides t h a t  t he re  are a g r e a t  number o f  f u r t h e r  provis ions 

Those who r e n t  or lease i n  an area have a p r i o r i  a less s t rong  l e g a l  
position, although they are f requent ly  t h e  most problematic group i n  
renewal areas. 
a number of  reasons.  
the same degree as property owners do - i n  quest ions of e.g. t he  compensation 
f o r  property t o  be expropriated,  etc. 
this group enjoys the  same oppor tun i t i e s  f o r  p a r t i c i p a t i o n  and the  munic ipa l i ty  
has t o  involve them t o  the  same degree as the foregoing group: proposals  
can be made a t  any s t a g e  of  the  process;  and a t  any s t age  access  t o  t h e  
evolved ideas  is guaranteed; t he re  i s  a r i g h t  f o r  t h e  d i scuss ion  of these  
ideas  as soon as these are evolved by t h e  munic ipa l i ty  (as w e l l  as a t  any 
p o i n t  of time later i n  the  process) ;  a l l  a f f e c t e d  people can d i scuss  the 
prospec t ive  shape of  t h e  area and comment design proposals  by the munic ipa l i ty .  

Their  mobi l i ty  and t h e i r  a b i l i t i e s  are o f t e n  smaller - for 
Undoubtedly they cannot p a r t i c i p a t e  - a t  least not  t o  

Bu t  bes ides  these  s p e c i f i c  provis ions  

People who work i n  p ro jec t  areas are e x p l i c i t l y  mentioned only once, 
when t h e i r  r i g h t  for comment of t h e  des ign  proposals  i s  l i s t e d .  
business  i n  urban renewal areas is very o f t e n  small, ope ra t e s  a t  marginal 
costs and b e n e f i t s  s ince  any r e l o c a t i o n  w i l l  poss ib ly  mean t h a t  they cannot 
exis t  any longer ,  and s ince  even bigger  bus iness  would experience severe 
s t r u c t u r a l  changes i n  regard t o  business  volume, kind of products produced 
or so ld ,  employees, customers, e tc . ,  one may very probably conclude that - 
i n  t he  sense of the  law - people working i n  t h e  area are "af fec ted  persons". 
For these ,  however, t h e  bas i c  provis ions apply - as well as a l l  f u r t h e r  pro- 
v i s i o n s  f o r  the p a r t i c i p a t i o n  of t h i s  group - t h a t  they " s h a l l  receive t h e  

S ince  
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oppor tun i ty  t o  coopera te  and c o n t r i b u t e  t o  t h e  p repa ra t ion  arid r e a l i z a t i o n  
of t h e  projects."204 
area, t h a t  i s  t o  say,  who are not  d i r e c t l y  a f f e c t e d ,  are n o t  s p e c i f i c a l l y  
mentioned by t h e  l a w  (bes ides  t h a t  they are pa r t  of t h e  so -ca l l ed  "general  
publ ic") .  They can p a r t i c i p a t e  on ly  und2r t h e  p rov i s ions  of t h e  BBauG 205 
when t h e  compulsory p l an  w i l l  be prepared ( s e e  z.bove, s t e p  4 ) .  206 

C i t i z e n s ,  d ~ o  n e i t h e r  own, nor l i v e  o r  work i n  t h e  

Genera l ly  spoken t h e  kind of c m p e r a t i o n  b e t w e n  t h e  p a r t i c i p a n t s  and 
t h e  mun ic ipa l i t y  seems t o  be  a f a i r  g i v e  and tdce .  

While t h e  l2.w provides  fo r  t h e  opportur-; . ty f o r  c i t i z e n s  " to  coopera te  
and c o n t r i b u t e  t o  the  prepara t io i l  and r e a l i z e t 5 o n  of t h e  p ro jec t s " ,  i t  ob- 
l i g a t e s  them a l s o  t o  provide t h e  r n m i c i p c l i t y  1 5 t h  relevent informat ion  con- 
ce rn ing  t h e  planning process  and  urges  then - e c p c c i d l y  ovners  - t o  assist 
f o r  a "fair balance of t h e  pub l i c  mil p r i v a t e  i n t e r e s t " .  As w e l l  t h e  muni- 
c i p a l i t y  has  t o  d i s c u s s  i t s  ideas "with t h c  ar ' fected popula t ion  as soon as 
t h e  p repa ra t ions  f o r  t h e  p r o j e c t  will al lmy t h i s "  and i t  has t o  con t inue  
t h a t  d i scuss ion  dur ing  t h e  f u r t h e r  process .  
forward t h e i r  i deas  f o r  d i scuss ion ,  tGo, a t  t h x ?  Gccasions. 

C i t i z c w ,  i n  t u r n ,  may bring 

The kind o f  p a r t i c i p a t i o n  that  ??pl ies  i n  t h e  d i f f e r e n t  cases is  most ly  

This  mms that  t h e  r u n i c i p 4 l i t . y  s l i a l l  o f f e r  the  oppor tun i ty  t o  
circumscribed by t h e  lai7 by tr'r!;.~ of  "Cisc:?zsiGn", "cooperation" and "con- 
t r i bu t ion" .  
the a f f e c t e d  people t o  d i s c t v s  t h e  ?roblcy-cy of  t h e  p r o j e c t s  o r  c o n t r i b u t e  
t o  and coopera te  i n  s o l u t i o z s .  Provis ions  f o r  these oEfcrs  a r e  EEZY i n  t h e  
StBFG, as t h e  quo ta t ions  above m y  have sh.o;:~; a t  a l l  s t a g e s  of t h e  process  
c i t i z e n s  have t h e  c p p o r t u n i ~ y  t o  I;zt inf.jrT(xl t y  t h e  r m n i c i p a l i t y .  And t he  
law provides  for as many as such o p p x t ; l v + '  
t h e i r  i deas  and t5zcir proposa ls .  

f c r  c i t i r c n s  t o  b r i n g  forward 

However, nowhere t s  i t  s?zl le . :  xe h ; 7  f z  t h a x  oEFzrs have t o  go, 
what they  have t o  inc lude ,  o r  vrh3.t t k  ~'n?'r-.cn requizements a r e  t h a t  such 
o f f e r s  have to  s a t i s f y  Zt l e a s t .  
prov i s ions  w i l l  be i n t e r p r e t e d .  

Tire pyac t i ce  of the lm i~ill show how the 

Fur thernore  i t  is  t h e  n7.r~.nicipc.lity t;hich sets  the l)pce i n  t h e  planning 
and p a r t i c i p a t i o n  process .  The rrunici;c(,lity acts .  Til2 a i f e c t e d  c i t i z e n r y  
may then  react. 
s i n c e  i t  may ra i s?  seve re  p r o S I c x  Por t b e  p z r t i c i p m t s ,  as they  may feel  
t h e  mun ic ipa l i t y  t r ies  t o  overrun t h e 1  1 3 - j  i! procedure t h z t  is too  speedy. 

Tnis  i s  ve ry  cy i? s t iomj le  i n  rl=42~=2 t o  c i t i z e n  p a r t i c i p a t i o n ,  

This probably ~111 turn o u t  t o  h t h e  c w e  - 7 s  t h e  Arzerican exper iences  
wi th  t h e  Node1 Ci t ies  Program and t h c  coxp l - in t s  of i r : q~o lvx l  c i t i z e n s  (con- 
ce rn ing  t h e  l a c k  of  time) have already cliwr: - drtocgh t k 3  EtBFG provides  for 
an "adequate amount of t i m e "  f o r  t h e  citiyecq t o  fo rmla te  t h e i r  op in ion  i n  
r ega rd  t o  t h e  reshsping  of  t h e  erea. It s m z x  unli!ce?-y t h a t  t h e r e  can  be 
achieved a consensus over w5et an cdcrjuatc m e u n t  cf time i-3. 

seems more l i k e l y  t h z t  t h e  adr;.,in:strztion w i l l  tend t o  tdce t h e  one month 
per iod  of t h e  BBauG as a gu ide l ine .  
s u f f i c i e n t  span of time i n  most cases, s i n c c  p z r t i c i p a n t s  most ly  l a c k  
s o p h i s t i c a t e d  knowledge i n  r ega rd  t o  urban planning i n  o rde r  t o  respond 
immediately. 207 

Ins t ead ,  it 

T h i s  ho:cvcr i s  almost  f o r  s u r e  not a 
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I n  add i t ion  the  pos i t i on  t o  r e a c t  r a t h e r  than t o  act  w i l l  probably not  
prove t o  be very a t t r a c t i v e  and encouraging f o r  c i t i z e n s  t o  p a r t i c i p a t e ,  
The impression may become preva len t  t h a t  a l l  is done, anyway, and w i l l  be 
done by t h e  munic ipa l i ty ,  t h a t  t h e  o f f e r  and quest  f o r  p a r t i c i p a t i o n  is 
nothing else than a p o l i t i c a l  n i ce ty ,  and t h a t  b a s i c a l l y  the re  is n e i t h e r  a 
real chance, nor is it worthwhile t o  t r y  t o  inf luence  or determine the  
process. 

7.2.3 Evaluat ion 

In  regard  t o  the typology of c i t i z e n  p a r t i c i p a t i o n ,  given under Chapter 
3 of t h i s  paper, i t  tu rns  out  t h a t  t h e  kind of p a r t i c i p a t i o n  for which t h e  
StBFG provides is at  least on the  level of information. That kind of par- 
t i c i p a t i o n  was descr ibed as a f i r s t  s tep towards meaningful c i t i z e n  par t ic i -  
pa t ion ,  i f  t he  information is mutual and allows a feedback from t h e  s i d e s  of 
the  c i t i z e n s  i n t o  the  planning process and i f  t h e  information i s  provided 
a t  an  early s tage .  This  was found t o  be the  case under the provis ions  of  
t he  StBFG. 

To a c e r t a i n  ex ten t  t he  kind of p a r t i c i p a t i o n  t h a t  w i l l  be achievable  
may be on t h e  level of consul ta t ion .  P a r t i c i p a t i o n  on t h i s  level was earlier 
charac te r ized  by the  quest  f o r  advice ( i n  add i t ion  t o  mere information about 
facts) by those who are i n  charge of the  planning process.  It cannot be 
maintained f o r  s u r e  t h a t  such advice w i l l  be quested f o r  (the law is s t i l l  
not  long enough under app l i ca t ion ,  experiences published not  yet  known), 
however t h e  l e g a l  provis ions seem t o  i n d i c a t e  t h a t  a t  least some steps w i l l  
be taken i n  t h i s  d i r e c t i o n ,  s i n c e  "proposals for t he  p r o j e c t  s h a l l  be 
welcomed" and t h e  mun ic ipa l i t i e s  are asked t o  f i n d  ou t  "the wi l l i ngness  f o r  
cooperat ion of t h e  people". 

Although n e i t h e r  par tnersh ip ,  nor delega t ion  of power, or  c i t i z e n s  
c o n t r o l  can be appl ied  f o r  t he  kind of p a r t i c i p a t i o n ,  c i t i z e n s  are e n t i t l e d  
for under t h e  StBFG (because no provis ions are made f o r  any de lega t ion  of 
power), i t  may eventua l ly  t u r n  ou t  t h a t  the  "urban renewal cooperative"208 
which w i l l  be f u l l  charge of t he  r e a l i z a t i o n  o f  urban renewal p r o j e c t s  
and f o r  which a n a d d i t i o n a l  lawhas t o  be passed, w i l l  indeed g e t  some power 
even during t h e  planning process.  Their  kind of p a r t i c i p a t i o n  may then be 
regarded as a par tnersh ip  o r  even as a c o n t r o l  of the program. However, 
again  it must be s a i d  t h a t  so f a r  no publ ica t ions  are known dea l ing  with 
experiences under t h e  StBFG and how the  provis ions are i n t e r p r e t e d  by t h e  
adrninis t r a t i o n ,  the  cour t s  , e t c  . 
7.3 Comparison of t h e  BBauG and t h e  StBFG 

I n  regard  t o  c i t i z e n  p a r t i c i p a t i o n  i t  has  t o  be noted t h a t  both laws 
have i n  comon the provis ions for a s t rong  and dominant r o l e  of t h e  munici- 
p a l i t i e s  among a l l  p a r t i c i p a n t s  i n  the  processes. The reason  for t h a t  is, 
they both d e a l  with space- re la ted  planning on the  l o c a l  level, t h a t  is  t o  
say: on t he  level of t he  smallest autonomous and p o l i t i c a l  s p a t i a l l y  
def ined u n i t s  i n  Germany. 
t i o n ,  t h a t  i s  t h e  a u t h o r i t y  t o  govern and adminis ter  autonomously a l l  affairs 

These u n i t s  own t h e  a u t h o r i t y  of  se l f -adminis t ra -  
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of s p e c i f i c a l l y  l o c a l  i n t e r e s t .  Space-related planning belongs t o  these  
a f f a i r s  as one of  t he  very important r e s p o n s i b i l i t i e s  of  a municipali ty.209 
Therefore both laws had t o  provide f o r  such a s t rong  r o l e  of the  municipal- 
ities. 

Furthermore, they both make clear the  d i s t i n c t i o r  between t h e  represen-  
t a t i o n  of t h e  "public" and "pr iva te"  i n t e r e s t  and enslrre early and effective 
r ep resen ta t ion  of the  publ ic  i n t e r e s t .  They e i t h e r  provide that "concep- 
t u a l i z i n g  the  plans such publ ic  a u t h o r i t i e s  and such bodies  s h a l l  be involved, 
who represent  the  publ ic  i n t e r e s t  o r  t h a t  " the munic ipa l i ty  s h a l l  a l low 
t h e  r ep resen ta t ives  of  t he  publ ic  i n t e r e s t s  . t o  comment on the  p ro jec t  
as e a r l y  as and t h a t  "the f e d e r a t i o n .  . . , t h e  states, and a l l  
o ther  publ ic  bodi s and foundations s h a l l  s u p p o r t .  . .  t h e  renewal and develop- 
ment projects 11 215 

Both laws d i f f e r  i n  a number of a spec t s  of t h e i r  approach fo r  t he  
p a r t i c i p a t i o n  of c i t i z e n s .  
i n  o f f e r i n g  oppor tun i t i e s  f o r  c i t i z e n s  t o  participate,  t he  X B P G  provides 
for  p a r t i c i p a t i o n  throughout t h e  whole process from the  f i r s t  t e n t a t i v e  
s t u d i e s  concerning the  problemacy of an a r e a  t o  the  f i n a l  completion of a 
project t h a t  had been announced i n  the concourse of f u r t h e r  s t u d i e s  and was 
then planned fo r  and carried o u t  according t o  t h e  s p e c i f i c a t i o n s  of t h e  law.  

While the  BBauG turned ou t  t o  be very r e l u c t a n t  

C i t i zen  p a r t i c i p a t i o n  i n  t h e  BBauG was a t t e s t e d  t o  be hard ly  
meaningful, providing ne i the r  a base f o r  d i scuss ion  and mutual understanding, 
nor the  p robab i l i t y  f o r  c i t i z e n s  t o  make some s i g n i f i c a n t  input  i n  the  
planning process.  The only opportuni ty  found f o r  the  p a r t i c i p a t i o n  of 
c i t i z e n s  is t h a t  they can f i l e  
much time, money, and good w i l l  has  been inves ted ,  when plans are completely 
e labora ted ,  and when it  is t he re fo re  very un l ike ly  t h a t  changes can - or 
w i l l  - be made by those who are i n  charge of t h e  prepara t ion  of the plans.  
It was cons t i t u t ed  t h a t  c i t i z e n s  p a r t i c i p a t i o n  i n  t h e  urban planning process 
under the  BBauG opera tes  obviously i n  the  f o r e f i e l d  of an aroused problem 
consciousness concerning the  quest ions of p a r t i c i p a t i o n .  213 

criticisms and suggest ions a t  a da t e ,  when 

On t h e  o ther  hand, c i t i z e n s  p a r t i c i p a t i o n  i n  the  urban planning process 
under app l i ca t ion  of the  StBFG was found t o  opera te  a t  least  on the  level of 
mutual information, i f  no t  on the  level of coI%ultat ion.  
on a l e v e l  where advice from the  p a r t i c i p a t i n g  c i t i z e n s  i s  quested for by 
the  community. 214 Even specu la t ion  could be made i n  regard t o  314 of the  
law - deal ing  with the  so-ca l led  "urban remwal cooperat ives"  - whether under 
t he  law t o  come f o r f o r t h e r p r o v i s i o n s  for these  cooperat ives  it w i l l  be 
poss ib le  t o  make the  next steps towards more p a r t i c i p a t i o n :  t o  par tnersh ip ,  
delegated power o r  c i t i z e n s  con t ro l .  
t h e  StBFG t h a t  steps probably will be mszde i n  t h a t  d i r e c t i o n ,  i t  must remain 
subject t o  f u t u r e  d iscuss ion  t o  judge about t h a t .  

That i s  t o  say: 

Although t h e r e  i s  some i n d i c a t i o n  i n  

I f  one takes  a c l o s e r  look a t  p a r t i c i p a n t s  i n  both processes ,  another  
s i g n i f i c a n t  d i f f e rence  w i l l  emerge. 
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The BBauG e x p l i c i t l y  mentions on ly  t h e  pub l i c  i n t e r e s t .  Th i s ,  however, 
impl ies  t h a t  t h e r e  i s  on t h e  o the r  s i d e  a p r i v a t e  i n t e r e s t ,  too.  As such 
one may regard  the  i n t e r e s t s  of s i n g l e  ind iv idua l s .  

Indeed, of  t hese  i n d i v i d u a l s  those  who own land o r  comand similar 
r i g h t s  have f r equen t ly  taken t h e  oppor tuni ty  t o  c r i t i c i z e  the  d isp layed  
d r a f t s  of p lans  and have made own, f u r t h e r  sugges t ions .  
so, because they f e e l  mostly a f f e c t e d  and l i m i t e d  i n  t h e  execut ion  of t h e i r  
p roper ty  r i g h t s .  
i n d i v i d u a l s  o r  the aggregated i n t e r e s t  of t h e  e n t i t y  of  a l l  a f f e c t e d  c i t i z e n s  
was taken i n t o  cons ide ra t ion  by t h e  BBauG. 
simply does not  ex is t  as such f o r  t h e  l a w ,  nor i s  i t  c o n s t i t u t e d  i n  a 
r e l e v a n t  i n s t i t u t i o n a l i z e d  form. Therefore ,  t h e r e  cannot be a d i r e c t  nego- 
t i a t i o n  and arrangement between t h e  o f f i c i a l  r e p r e s e n t a t i v e s  of  t h e  pub l i c  
i n t e r e s t  and t h e  r e p r e s e n t a t i v e s  of t h e  private i n t e r e s t .  I n  o t h e r  words: 
t h e r e  is no p lan - re l a t ed ,  func t iona l  pub l i c  t h a t  could serve as a medium f o r  
the s o l u t i o n  of c o n f l i c t i n g ,  a n t i c i p a t e d  innovat ions.  The only  type of 
pub l i c  t h a t  e x i s t s  is t h e  "general. public".  
p l an - re l a t ed  and func t iona l  i n  regard  t o  t h e  d i scuss ion  of problems a r i s i n g  
i n  t h e  contex t  of urban planning and it offers l i t t l e  oppor tuni ty  t o  n e g o t i a t e  
and achieve  concensus on c o n f l i c t i n g  i s s u e s .  

Th i s  is very  probably 

However, n e i t h e r  a common aggregated i n t e r e s t  of groups o f  

The organized p r i v a t e  i n t e r e s t  

But it  is very  l i t t l e  

The StBFG on t h e  o t h e r  hand d i s t i n g u i s h e s  c l e a r l y  t h e  two main types 
of  a publ ic :  t h e  gene ra l  pub l i c  and t h e  publ ic  of those  who are concerned 
wi th  t h e  planning i n  the  area. 
pub l i c  i n t e r e s t  as w e l l  as t h e  group of  a f f e c t e d  c i t i z e n s ,  o f  which t h e  law 
s p e c i f i c a l l y  mentions owners, r e n t e r s  and leasers, and people working i n  t h e  
area. Thereby an intermedium is  c r e a t e d  t h a t  a l lows t o  d i s c u s s ,  n e g o t i a t e  
and a n t i c i p a t e  innovat ions ,  t h a t  a l lows t o  avoid c o n f l i c t s  between t h e  i n -  
volved. 
a n  oppor tuni ty  f o r  s p e c i f i c  and e a r l y  information on and conf ron ta t ion  wi th  
innovat ions and f o r  t he  e x e r c i s e  of in f luence ,  i n  order  t o  g e t  a p l an  changed 
according t o  t h e i r  needs and i n t e r e s t s .  

That inc ludes  the  r e p r e s e n t a t i v e s  of  the 

The a f f e c t e d  c i t i z e n s  - i n  c o n t r a s t  t o  t h e  genera2 pub l i c  - have 

I n  1965 Erns t ,  Zinlcahn and Bielenberg a l r eady  stated ( s t i l l  i n  regard  
t o  t h e  BBauG): "It would c e r t a i n l y  be a p p r o p r i a t e .  . i f  t h e  mun ic ipa l i t y  
would i n q u i r e  as e a r l y  as poss ib l e  f o r  t he  i n t e n t i o n s  and wishes of t h e  
owners .  . . b e f o r e  i t  ( t h e  mun ic ipa l i t y )  begins  wi th  t h e  concep tua l i za t ion  
of  t h e  compulsory plan.  "215 

That is e x a c t l y  what t h e  StBFG r e q u i r e s  today. 

6. Comparison of the  legal and governmental p rovis ions  i n  t h e  U.S. and Germany 

8.1 Comments i n  regard  t o  t h e  comparabi l i ty  of  t h e  two cases 

The question has  t o  be, f i r s t ,  whether c i t i z e n  p a r t i c i p a t i o n  i n  t h e  U.S. 
and Germany is p r i n c i p a l l y  comparable. 

As long as equal  q u a l i t a t i v e ,  r e s p e c t i v e l y  q u a n t i t a t i v e ,  dimensions are 
given ,  a comparison seems t o  be simple: g iven  f a c t o r s  can be measured and 



then compared to each other (or against constants) by some kind of a corre- 
lation, etc. The comparability of factors becomes problematic, however, as 
soon as there is a lack of comparable qualitative or quantitative dimensions. 

This is obviously what applies to large extent for citizen participation 
i n  the U.S.  and Germany. F i r s t  of  all, the backgrounds, against which the 
evaluation of participation in the U.S. and in Germany nas to be projected, 
are most different. 

On the one side there is a long democratic tradition paired with a deep 
and honest - -  although sometimes somewhat naive -- faith of wide parts of 
the population to belong to a nation of most outstanding democratic values, 
which is at the same time the richest in the world with the highest standard 
of living, but that has forced -- or at least has tolerated -- minorities for 
250 years to live in poverty, discrimination and alienation from their 
society. 

On the other side: little democratic tradition, serious doubts about 
i t s  own ability and effectiveness of performing as a democratic society, 
increasing efforts towards national income redistribution -- although compara- 
tively far developed -- therefore high taxation, but almost no poverty, and 
no minority problems . 

This brief confrontation of just a few evident differences shall 
illustrate how difficult a comparison will be between both countries' legal 
and governmental provisions. 

In addition, it should be noted that the kind of available sources 
quoted from was different and that therefore both sides already would not 
be comparable to full extent. For the U.S .  examples the extensive policy 
guidelines and the many publications regarding this specific field could be 
used. 
not: available for a number of technical reasons. While thus almost all 
relevant quotations in regard to the U . S .  -American situation were not taken 
€rom the laws, all quotations made in regard t o  the German situation had 
t o  be taken from the two planning laws. 

Equivalent German sources are either not yet published up t o  now or 

9.2 Main commonalities 

The three U.S .  -American programs and both German planning laws have in 
common the fact that they were passed within about the last decade. 

Furthermore they are directed to local program development: "The pur- 
poses of this (law) are. . . to enable cities of all sizes. . . to plan, 
develop and c a n  
programs 'I , 'I6 "in implementing this title the Secretary shall emphasize 
local initiative in the planning, dev 
hensive c i ty  demonstration programs. r15'7 In Germany it was the Supreme 
Court that declared the responsibility for urban planning of the municipali- 
ties and that restricted the federation to a legislative frame competence 
only. In both Germany cases, and at least in the best comparable case of 
the "Demonstration Cities and Lletropolitan Development Act of 19GGt', there 
is consequently (as an outcome of the emphasis on the local approach) a 
strong and dominant role of "city hall" in the planning process. 

out locally prepared. . comprehensive city demonstration 

opment and implementation of compre- 
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Espec ia l ly  t h e  Flodel Cities Program and t h e  StBFG show some amazing 
commonalities: HUD states: "Residents  of t h e  neighborhood and t h e  c i t y  as a 
whole . . should have a hand in i d e n t i f y i n g  problems, planning and ca r ry ing  
o u t  t he  program" 
t o  t h e  decision-making process  i n  the  Plodel Cities Program".' 18 

and "The neighborhood must have clear and direct  access 

The corresponding German p a r t  of t he  StBFG reads :  "The i n t e r e s t s  of 
t h e  t a r g e t  peop le .  . and those of t h e  gene ra l  pub l i c  have t o  be balanced 
i n  a fair manner. The t a r g e t  people s h a l l  r e c e i v e  t h e  oppor tuni ty  t o  coopera te  
i n  and c o n t r i b u t e  t o  the  p repa ra t ion  and r e a l i z a t i o n  o f  t h e  p r o j e c t s .  ,1219 

Both s i d e s  go along i n  t h a t  t h e  d i r e c t l y  a f f e c t e d  c i t i z e n r y  (" res idents  
of the neighborhood" - " t a r g e t  people") s h a l l  have an oppor tuni ty  t o  p a r t i c i -  
pate ("shouldhave a hand in",  r e s p e c t i v e l y  "must have clear and d i r e c t  
access t o  t h e  decision-malting process" -- " sha l l  receive t h e  oppor tuni ty  
t o  coopera te  i n  and c o n t r i b u t e  to") i n  t h e  a n t i c i p a t i o n  of t h e i r  f u t u r e  
environment. Furthermore,  i n  both cases t h e r e  i s  not  on ly  provided f o r  
t h e  i n t e r e s t s  o f  the popula t ion  i n  the  t a r g e t  area i t se l f ,  b u t  t h e  whole 
mun ic ipa l i t y  ("and t h e  c i t y  as a whole" -- "and t h e  gene ra l  public") is  
included i n  t h e  p a r t i c i p a t i o n  process .  

t l h i l e  HUD def ined  t h e  fol lowing cr i ter ia  (among o t h e r s )  for meaningful 
c i t i z e n  p a r t i c i p a t i o n :  "Timely r e c e i p t  of r e l e v a n t  information" and "cont in-  
uing c i t i z e n  i n t e r a c t i o n  wi th  l o c a l  government", 220 t he  StBFG, too ,  r e q u i r e s  
t h a t  "The mun ic ipa l i t y  s h a l l  d i s c u s s  as soon as poss ib l e  t h e  prospec t ive  
new shape of t h e  renewal area w i t h .  . . ( the  t a r g e t  people) and s h a l l  d i s c u s s  
o p p o r t u n i t i e s  f o r  t h e i r  par t ic ipa t ion"221 and "The mun ic ipa l i t y  s h a l l  con- 
t i n u e  with t h e  d i scuss ion  wi th  t h e  t a r g e t  people dur ing  t h e  r e a l i z a t i o n  of 
t h e  renewal project."222 
of an  e a r l y  involvement of c i t i z e n s  ("timely r e c e i p t  of information" - 
"as soon as poss ib le") ,  a n  e a r l y  flow and t h e  con t inua t ion  of t h i s  f low of 
information ("continuing c i t i z e n  p a r t i c i p a t i o n "  - "the mun ic ipa l i t y  s h a l l  
cont inue  wi th  t h e  discussion")  are c l e a r l y  acknowledged f o r  t h e  a n t i c i p a t e d  
c i t i z e n  p a r t i c i p a t i o n .  

That i s  t o  say:  i n  both cases t h e  s i g n i f i c a n c e  

8.3 Nain d i f f e r e n c e s  

Due t o  t h e  reasons  a l r eady  b r i e f l y  mentioned a t  t h e  beginning of t h i s  
chap te r ,  t h e  l i s t  of d i f f e r e n c e s  between the  two c o u n t r i e s '  l e g a l  and govern- 
mental  p rovis ions  f o r  c i t i z e n  p a r t i c i p a t i o n  i n  urban planning is much longer  
than  t h a t  of t h e  commonalities. 

G.3.1 Categor ies  of d i f f e r e n c e s  ....................*........... 
Two main c a t e g o r i e s  of d i f f e r e n c e s  can be observed: 

1. A problem is perceived as such i n  one case bu t  no t  i n  another .  
Poss ib l e  conclusions can be drawn from t h i s  f a c t  i n  regard  t o  t h e  problem- 
consciousness  t h a t  p r e v a i l s .  
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2. A problem is perceived in both cases, but provisions are different. 
To contrast both kinds of provisions will probably allow to draw a number 
of conclusions in regard to 

- the perception of the problem 
- the kind of approach to solve the problem. 
Conclusions made from both kinds of differences may help to make 

recommendations about improvements of citizen participation in Germany. 

8 . 3 . 2  The relative prevalence of social aspects in the researched U.S .  
programs versus the prevalence of physical aspects in the two German 
laws 

..............I................ r . . . . . . . . . .~ . . . .~* . . . .~~~. . . .~~. . . . . . . . .  

... .........................................*.e e 0 ~ . . 0 . . . . . 0 . . 0 . * . * .  

.... 
The main difference observed (under which most of the observations - in 

regard to the different approaches = can be assumed) is that the U.S .  pro- 
grams deal primarily and extensively with social aspects, while the two 
German laws deal primarily (StBFG) -- or almostexclusively (BBauG) with 
physical aspects. 

All three programs discussed in the U.S.  -American context basically 
deal with the problem of minorities. 
social and economic discrimination of racial minorities - especially of the 
blacks - and the (still frequently) undertaken purposive attempt to exclude 
them from as many decisive societal innovations and improvements as possible. 
The results of that discrimination are not only the too well known, chronic 
poverty, hard-core unemployment, and vast, deteriorated, blighted urban 
areas that catch easily anyone's eyes, but also - less evident, but not  less 
"existant" - deeply rooted hopelessness, segregation and extensive alienation 
of these discriminated classes from their society. The existance of an 
everywhere present reserve or even aggression towards the majorities is 
another result. "A parallel focus on independent black community develop- 
ment d 2 3  is proof f o r  this as well as the clearly visible riots during the 
mid-sixties. 

Part of this problem is the tremendous 

The two German laws, however, deal mostly with the physical aspects of 
urban planning. Admittedly one of the laws, the StBFG, considers the social 
aspect, too, in more detail than just in general statements (as the BBauG 
does). 
the social implication of  urban renewal and is only one among many other 
aspects, which are at least as important as this social aspect. It is not 
directed to problems of discrimination, poverty, unenployment, alienation, 
etc. that do not seem to exist to any somehow similar extent in Germany as 
they do in the U.S.224 
another category than in the U . S .  Vast areas of abandoned houses, e.g., 
are entirely unknown, neither are there ghetto-areas, not the excessive over- 
population that can be found in a number of slums in big U.S. agglomera- 
tions (such as New Yorlc's Harlem). 

But this consideration is specifically and exclusively directed to 

And even the physical aspect of urban renewal is of  
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This  conf ron ta t ion  of t h e  d i f f e r e n t  emphasis of  t he  p rov i s ions  on both 
s i d e s  may a l low t o  conclude t h a t  (obviously as a r e s u l t  of t h e  d i f f e r e n t  
backgrounds and of t h e  d i f f e r e n t  urban as w e l l  as s o c i e t a l  reali t ies) t h e  
percept ion  of s o c i a l  problems and t h e i r  r e l a t i o n  t o  t h e  urban sphere  is by 
far more developed i n  t h e  U . S .  than  i n  Germany. This  d i f f e r e n c e  i n  t h e  
percept ion  of t he  socio-urban problemacy becomes r e l e v a n t  fo ' r  c i t i z e n  parti- 
c i p a t i o n  mainly under t h e  fol lowing two a s p e c t s  t h a t  were earlier def ined  
as being ou t s t and ing ly  important f o r  e f f e c t i v e  and meainingful  c i t i z e n  
p a r t i c i p a t i o n :  "organizat ion and "education . 22G O r  i n  o t h e r  words: 
t h e  a s p e c t s  of t h e  aggrega t ion  of power and of t h e  competence of c i t i z e n s ,  

8.3.2.1 The aspect of o rgan iza t ion  

The aspec t  that people a f f e c t e d ,  or t o  be s e r v e d , o u g h t t o  be organized 
i n  order  t o  p a r t i c i p a t e  meaningful ly  i s  s t r e s s e d  by t h e  U.S .  provis ions .  

The a n a l y s i s  of t he  "Juveni le  Delinquency Demonstration Program" and of 
t h e  "Community Act ion Program" resulted e.g. i n  the  f ind ings  that "both 
program intended t o  mobil ize  t h e  fg f i r e  community, t o  ene rg ize  and organize  
t h e  r e s i d e n t s  of t h e  t a r g e t  area". Emphasis i n  both programs was l a i d ,  
among o t h e r  c r i t e r i a ,  on: 228 

1. t h e  des igna t ion  o f  a c l e a r l y  def ined  popula t ion  o r  area of service 
( t h a t  is t o  say: t h e  d e f i n i t i o n  of a neighborhood, an o rgan izab le  e n t i t y ) ,  

2.  l o c a l  program development ( t h a t  i s  t o  say:  a development w i t h i n  
t h a t  o rgan izab le  e n t i t y ,  t h e  neighborhood community), 

3. a n  encouragement of a "cozning toge ther"  of t h e  a f f e c t e d  c i t i z e n r y  
a t  t h e  level of t h e  neighborhood ( t h a t  is t o  say: s t i m u l a t i o n  of communi- 
c a t i o n  among p rospec t ive  members of  t h e  a n t i c i p a t e d  o rgan iza t ion  i n  o rde r  
t o  start  t h e  process  or organiz ing) ,  

4. t h e  a c t u a l  es tabl ishment  of  l o c a l  o rgan iza t ions .  Furthermore,  
f i r s t  funding e f f o r t s  of l o c a l  CAPS were f r equen t ly  d i r e c t e d  t o  f inance  
neighborhood o rgan iza t ions  where these  were no t  c r ea t ed  by t h e  foregoing 
Juven i l e  Delinquency Demonstration Program. 

I n  a d d i t i o n ,  i n  t h e  la ter  Hodel Cities Program t h e  e x i s t e n c e  o f  
neighborhood o rgan iza t ions  was regarded t o  be an ind ispensable  p r e r e q u i s i t e  
for a success fu l  carrying ou t  of t h e  program. H-UD speaks e x p l i c i t l y  of t h e  
"neighborhood c i t i z e n  par t ic i  a t i o n  s t r u c t u r e "  t h a t  should have access t o  
t h e  decision-making processz2' and provides  t h a t  "whatever o rgan iza t ion  is 
adopted - i n  o rde r  t o  r e p r e s e n t  t he  i n t e r e s t s  of the c i t i z e n s  and func t ion  
as a pa r tne r  of the  mun ic ipa l i t y  i n  t h e  program, i t s  planning and execut ion  - 
(it) provides  t h e  means f o r .  . . neighborhood's c i t i z e n s  t o  p a r t i c i p a t e  I I  230 
I n  a d d i t i o n ,  one of t he  conclus ions  ( i n  t h e  contex t  of the questions why 
c i t i z e n  p a r t i c i p a t i o n  emerged so powerful) was: " a r t i c i p a n t s  had . . . 
developed experience i n  organizing themselves 11 . 23! 
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I n  sho r t :  t h e  t h r e e  U.S. programs l a i d  emphasis on t h e  community 
(neighborhood) being o r  becoming s t r u c t u r e d  as a responsive s o c i e t a l  e n t i t y  
t h a t  could func t ion  as a par tner  for i t s  admin i s t r a t ive  counterpar t s  being 
in charge of t he  program o r  the  plan.  
assist these  s o c i e t a l  e n t i t i e s  i n  t h e i r  e f f o r t s  t o  b u i l d  up organiza t ions  
for the  r ep resen ta t ion  of  t h e i r  i n t e r e s t s  was c l e a r l y  recognized by t h e  
programs, and provis ions f o r  a s s i s t a n c e  were made. 

The indispensable  necessity t o  

Simi lar  provis ions ( t o  assist and t o  f u r t h e r  o rgan iza t iona l  e f f o r t s  of 
c i t i z e n s )  are not made by t h e  two German p l a n i n g  laws. 

8.3.2.2 The aspect of t h e  competence of p a r t i c i p a t i n g  c i t i z e n s  

Besdies a d i f f e r e n t  emphasis t h a t  both s i d e s  g ive  t o  the  organiza t iona l  
a spec t s  of c i t i z e n  p a r t i c i p a t i o n ,  t he re  i s  a d i f f e r e n c e  i n  the  eva lua t ion  
of t h e  s ign i f i cance  of t h e  educat ional  aspects, too. 

The U.S. programs poin t  ou t  t he  relevance of s u f f i c i e n t  competence 
f o r  meaningful c i t i z e n  p a r t i c i p a t i o n ,  as e . g . :  I t .  . . increas ing  t h e  competence 
of t a r g e t  area r e s i d e n t s  and o rgan iza t ions .  . .will be expected t o  increase  
the  capac i ty  t o  p a r t i c i p a t e  more e f f e c t i v e l y .  . . 11 . 232 
e f f e c t i v e l y  i n  so lv ing  the  s o c i a l  and physical  problems of the&community. . 
(it) requ i r e s  a means of bui ld ing  se l f -es teem and competence". "In 
order  t o  i n i t i a t e  and r e a c t  i n t e l l i g e n t l y  i n  program matters, t h e  ( c i t i z e n  
p a r t i c i p a t i o n  

i t  . . . t o  p a r t i c i p a t e  

s t r u c t u r e  must have the  capac i ty  f o r  making knowledgeable 
dec is ions  1 1  . 23 r\ 

The BBauG and t h e  StBFG do not  dea l  with t h i s  aspec t .  

8.3.2.3 Conclusions 

The prevalence oE concern i n  the  U.S. programs €or a number of specific 
s o c i a l  quest ions is very probably caused ( a t  least t o  some ex ten t )  by the  
specific U.S. -American social problemacy. I n  add i t ion  they demonstrate,  
too,  a considerably higher  level of awareness about t h e  relevance of s o c i a l  
f a c t o r s  for meaningful c i t i z e n  p a r t i c i p a t i o n .  

Thus,  t h e  American programs do not  only provide f o r  oppor tun i t i e s  
t o  p a r t i c i p a t e ,  they are concerned with the  implementation of p a r t i c i p a t o r y  
ideas ,  t o o .  

And undoubtedly j u s t  t h a t  made i t  poss ib le  a t  a l l  t o  bring c i t i z e n  
p a r t i c i p a t i o n  i n t o  v i a b l e  being. 
as successfu l ,  as they have i n  f a c t  been i n  the  U.S.A.,  and without  s i g n i -  
f i c a n t  assistance ( e spec ia l ly  from the  s i d e  of program innovators)  for 
founding and funding t h e i r  o rganiza t ions ,  and without t h e  r e a l i s t i c  assump- 
t i o n  t h a t  organizing themselves would be the  i n e v i t a b l e  p r e r e q u i s i t e  i n  
order  t o  g e t  a hand i n  the  decision-making process.  

P a r t i c i p a n t s  would by f a r  not  have been 

On t h e  o the r  s i d e ,  t he  problemacy of t h e  implementation of c i t i z e n  
p a r t i c i p a t i o n  does not  seen t o  be e x i s t e n t  i n  the  German case. The absence 
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of  concern i n  the  BBauG and t h e  StBFG f o r  s o c i a l  ques t ions  ( s i m i l a r  s p e c i f i c  
as those  d e a l t  with under t h e  American programs) seems t o  i n d i c a t e  t h a t  t h e  
problems are e i t h e r  n o t r e l e v a n t  a t  a l l  o r  have not  reached t h e  same e x t e n t  
o r  degree. This ,  however, produces t h e  s i d e  effect t h a t  no t  t o  t h e  same 
e x t e n t  cons ide ra t ion  i s  given t o  t h e  problemacy of c i t i z e n  p a r t i c i p a t i o n  
and t h a t  there is  a s i g n i f i c a n t  l a c k  of awareness of t h e  implementational 
a s p e c t s ,  Ques t ions  o f  organiz ing  p a r t i c i p a n t s ,  of power aggrega t ion ,  of 
funding of such o rgan iza t ions ,  e tc .  are obviously c o t  perceived as problems 
by t h e  German l e g i s l a t o r .  
laws. 
the  admin i s t r a t ion ,  which might f e e l  t he  r e s p o n s i b i l i t y  t o  a s s i s t  c i t i z e n s  
i n  t h e i r  a t tempts  t o  implement t h e  idea  of p a r t i c i p a t i o n ,  i t  is y e t  hard  
t o  see how t h i s  could happen. This  i s  so ,  s i n c e  t h e  a d m i n i s t r a t i o n  i n  
charge of t h e  planning process  w i l l  very  probably conceive participants 
r a t h e r  as opponents than  as p a r t n e r s .  232 

A t  l ea s t  no provis ions  can be found i n  t h e  
Although it  would t h e o r e t i c a l l y  be poss ib l e  t h a t  it i s  t h e r e f o r e  

Therefore ,  t he  p o s i t i o n  of  German p a r t i c i p a n t s  has  t o  be eva lua ted  
as cons iderably  l e s s  favorable  than t h a t  of American p a r t i c i p a n t s  from t h e  
po in t  of view t h a t  i n  Germany - because of  a d i f f e r e n t  problem s t r u c t u r e  - 
the implementational a spec t  of  c i t i z e n  p a r t i c i p a t i o n  is ve ry  l i t t l e  
developed, a t  least  by o f f i c i a l  s ides .236  I n  regard  t o  t h e  f ind ings  i n  t h e  
t h e o r e t i c a l  p a r t  of t h i s  paper237 i t  seems almost f o r  s u r e  t h a t  t h i s  l a c k  
of implementational a s p e c t s  being developed w i l l  cons iderably  res t r ic t  
c i t i z e n  p a r t i c i p a t i o n .  

8 . 3 . 3  The awareness of t he  s i g n i f i c a n c e  and re levance  of t h e  p o l i t i c a l  
dimension of  c i t i z e n  p a r t i c i p a t i o n  i n  t h e  U S ve r sus  l a c k  of ....................... . ~ . . . . . . . . . . ? . . .~ *~ . .~~ . :~ .~ . . . . . * . . . * . * * . .  
concern about  t h e  p o l i t i c a l  imp l i ca t ions  of c i t i z e n  p a r t i c i p a t i o n ,  
i n  Germany 

....................................................................... 
................................................................. 
.......... 

Closely r e l a t e d  t o  t h e  ques t ions  of d i f f e r e n t  s o c i a l  and c u l t u r a l  
h e r i t a g e  and of d i f f e r e n t  s o c i a l  s t r u c t u r e s  and problemacies i n  both 
c o u n t r i e s  today, as b r i e f l y  d iscussed  above, i s  another  c h a r a c t e r i s t i c  
d i f f e r e n c e  between t h e  U.S. and Germany: t h e  stress on t h e  p o l i t i c a l  a s p e c t  
of c i t i z e n  p a r t i c i p a t i o n ,  and on democratic methods 111 t h e  American approach, 
and t h e  l a c k  of  concern on the  German s i d e .  

8.3.3.1 The a spec t  of democracy, democratic procedures,  and democrat ic  
r e p r e s e n t a t i o n  of the  c i t i z e n s ’  i n t e r e s t s  

As was pointed ou t  i n  the  t h e o r e t i c a l  p a r t  of t h i s  paper ,  c i t i z e n  
p a r t i c i p a t i o n  w i l l  e i t h e r  be without  power f o r  decision-making (and w i l l  
t h e r e f o r e  be r e s t r i c t e d  t o  meaninglessness 235) o r  i t  w i l l  be wi th  power 
(and then i n h e r i t  t h e  p o t e n t i a l  f o r  meaningful involvement :in t h e  planning 
process239). 
process  is granted  and de lega ted  t o  p a r t i c i p a n t s ,  t h e  ques t ion  o f  t he  
compa t ib i l i t y  o f  c i t i z e n  p a r t i c i p a t i o n  and t h e  r e p r e s e n t a t i v e  democracy 
arises. One of t h e  f ind ings  of  t h i s  paper was ear l ie r ,  t h a t  “ s ince  mean- 

t h e  exercise of c i t i z e n  p a r t i c i p a t i o n  is  only  compatible with t h e  i d e a  of 
t he  r e p r e s e n t a t i v e  democracy, i n  t h a t  de l ega t ion  o f  power i s  i n s t i t u t i o n -  
a l i z e d  and keeps those  ( p o l i t i c a l l y )  r e spons ib l e  who receive t h a t  power . 

However, as soon as power f o r  decision-making i n  t h e  planning 

i n g f u l  c i t i z e n  p a r t i c i p a t i o n .  . .  r e q u i r e s .  . .  t h e  d e l e g a t i o n  of  power. . .  , 

t i  240 
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Furthermore, it was stated that the responsibility of existing 
institutionalized representative bodies has to be regulated anew. 

The U.S.  provisions indicate that a considerable amount of concern 
was given to the political aspects of citizen participation, especially 
to democratic procedures and the democratic representation of the citizens' 
interests. 

The CAP guide, e+, asks for a democratic selection process of 
participants on policy-snaking boards, which are t o  be "designed t o  encourage 
the use. . of traditional democratic approaches and techniques - such as 
group forums and discussions, nominations and balloting . . grass-root 

Ninimum requirements for the representation of participants on these boards 
(one third) were set up. Furthermore, it was attempted to create neighbor- 
hood councils with the expressed purpose to structure the neighobrhood 
politically, that is to say t o  provide by these councils a constituency 
base for those who intended to serve on the policy-making boards. HUD 
pointed out that "citizen participation is political participation"242 and 
required for its ilodel Cities Program "a representative structure" for the 
different participation groups. "From one point of view, it (citizen 
participation) is merely a new phase in the American tradition of local 
democracy - it parallels the mechanisms of decision-making social control, 
and conflict resolution which have been established over the past two 
centuries" . 

involvement, committees, block elections, petitions and referendums. ti241 

The political aspect of citizen participation is not mentioned in the 
two German planning laws. Therefore, a comparison to the U.S. programs 
does not seem to be possible. 
significance of citizen participation and of the desirability of a demo- 
cratic approach were taken out of other sources than the respective U.S .  
laws. 
at  least the utilization of the comparison is impaired. 

About that, all indications of the political 

For the German case, however, only the laws could be used, whereby 

8.3.3.2 Conclusions 

Again, the differences observed between the two cases are of the kind 
that provisions are made in one but not in the other case. 

The little concern for (respectively the absolute lack of awareness of) 
the political dimension of the phenomenon citizen participation in Germany 
nay have its roots in one or all of the following reasons: 

- The planning process is primarily not conceived as a political 
process, but as a technical one, and only the political dimension of the 
final act of that process is acknowledged (namely the plan being passed 
as a local law by the municipality's council). 

- The representiveness of the political system is not seriously doubted 
by the German citizens in general, at least not as the representation in 
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questions of urban planning is concerned. So the necess i ty  was not  f e l t  
t o  a t t r i b u t e  - o r  quest - t h e  p o l i t i c a l  dimension t o  t h e  process. 

- The political dimension of the process is  indeed perceived, bu t  on 
the  other hand t h e  necess i ty  fo r  de l ega t ion  of power and adequate represen-  
t i veness  is not  accepted. 

Very probably a l l  f a c t o r s  together - rather than one exc lus ive ly  - will 
expla in  i n  t h e i r  cont rad ic tness  the  f a c t u a l ,  con t r ad ic to ry  denial  of the 
s ign i f i cance  of the p o l i t i c a l  dimension of c i t i z e n  p a r t i c i p a t i o n  i n  Germany, 
I n  re ard t o  the above c i t e d  f ind ings  of t h i s  paper,  i n  the t h e o r e t i c a l  
part ,943 i t  seems however indispensable  t o  admit and provide f o r  t h e  po l i t i ca l  
dimension of c i t i z e n  p a r t i c i p a t i o n ,  i f  i t  is t o  be meaningful. As long as 
t he  p o l i t i c a l  dimension will not be involved it will be nothing more than 
an empty xitual, about t h a t ,  one i n  which the  death blow was installed from 
t he  very beginning on, 
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Summarv 

The Structur-e of the Paper 

The paper consists of two main parts: Part A ,  which contains "Theoretical 
Aspects of Citizen Participation," and Part B, "Implementation of Citizen 
Participation: the Relevant Programs and Legal Provisions for Citizen Partic- 
ipation in the U.S .A.  and Germany." 

In Part A basic problems and aspects of the phenomenon citizen partic- 
ipation are discussed and evaluated. The first two chapters deal with the 
character and nature of citizen participation. The third chapter brings a 
brief presentation of a typology of citizen participation. 
chapters provide the theoretical basis for the evaluation of two principal 
options for the implementation of citizen participation being introduced in 
the fourth chapter. 
compatibility of citizen participation and the representative democracy is 
raised. 
the discussion and evaluation of this part. 

These three 

In Chapter Five the most important question of the 

Again, the foregoing chapters provide the criteria and the basis for 

Part €3 briefly describes - on the one hand - citizen participation in 
the United States, taking three main programs in consideration, and discusses 
and evaluates legal and governmental provisions made in connection with these 
programs. 
evaluated, 
drawn in regard t o  citizen participation in Germany. 
serves as the theoretical basis €or the evaluation of observations and f ind-  
ings made in the context of the implementation of citizen participation in 
both countries, in Part B. 

On the other hand two German planning laws are analyzed and 
Finally both cases are confronted and compared, and conclusions 

Part A as a whole 

Contents and Main Findings 

Part A 

Chapter 1 : 

The term "citizen participation" - and the way it is frequently used - 
The result of the chapter is that the term is used in 

is analyzed and a great number of questions raised in regard to the impli- 
cations of the term, 
so many different and even opposite ways that one valid definition cannot be 
given which would cover all aspects of the phenomenon. 

Chapter 2: 

As the phenomenon citizen participation involves many aspects, these 
were discussed in some detail and used to describe the character and nature 
of citizen participation. Especially the aspects of the social, economic 
and political dimension were analyzed, furthermore - in short - the moral or 
ethnic dimension. (Aspects of the legal dimension seemed more adequately t o  
be dealt with in Part B of the paper. Organizational aspects were covered in 
the fourth chapter, Part A . )  
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The discussion of the moral or ethic dimension elaborated the point that 
man has something like an unalienable right for participation in urban 
planning. This is so, since man - as all other organisms, too - is defined 
by his basic tendency for impersonation, respectively self-representation. 
Man-made environment is an outstanding example for this impetus for expression, 
As vice versa this environment will inexorably shape him, man, and his social 
behavior, participation in the planning of this environment seems unalienably 
to be within his responsibility and authority rather thair of anonymous 
administration or governmental powers. 

Poverty and education were discussed as two major aspects of the social 
Although citizen participation does not dimension of citizen participation. 

mean a priori - or  necessarily - that just the poor are to participate, it 
is on the other hand a fact that 

- those groups of society, who have been known t o  play their 
role in society, have already participated in relevant processes 
and benefitted, too, from the system, and that 

- those groups of society, who are less well o f f ,  who are under- 
privileged, are under-represented, too. 

The point is made that therefore citizen participation will frequently 
be a participation of the poor, the underprivileged and under-represented, 
that the solution of their special problemacy often becomes the idea, the 
goal of citizen participation and that thereby it obviously owns strong 
evolutionary characteristics. 

Furthermore participation can be perceived as a means to make the poor 
learn to use their own capacities by getting involved and thereby to defeat 
their disadvantageous fate. 

This already leads to education as another aspect of the social dimen- 
sion. Education - as was elaborated - can either serve as an incentive for 
citizen participation or represent one of the indispensable musts for 
meaningful participation. 

The economic dimension of the phenomenon citizen Participation is 
closely related to the social one as the aspect of  poverty clearly shows. 
The findings are that economic aspects can either serve a s  incentives for 
citizen participation - especially in the cases when discriminatory or 
exploitory economic practices are applied or when the urban economic develop- 
ment induces urban planning (renewal, etc.) -- or that they determine the 
chances of citizen participation. 
economic resources decide upon the opportunity of participants either t o  
take part at all (off-time during work hours, etc.) or t o  enlarge their 
competence by hiring professionals and staff for the elaboration of 
qualified planning proposals. 

The latter is substantiated in that 



Analyzing and discussing the political discussion of citizen partici- 
pation the findings were: 

Planning is a political process. 
innovative, creative process that deals with the anticipation and 
decision-making of arrangements of societal components, thereby 
attempting to set new rules for social interactions. 

This is so,  because it is an 

As planning is a political process, citizen participation in 
planning is inevitablly a political process too, since it deals with 
planning. 

Since citizen participation is a political process, it needs power. 
Without power it is irrelevant, for it is the character of political 
processes to be determined by power. 

Furthermore, the significance of education as a political iaspect was 
pointed out. 
assumptions of the democratic idea is that citizens will use their minds 
intelligently and critically in regard to all political processes in society. 

Education is politically relevant since one of the basic 

Finally, the political relevance of the aspect of legitimacy was 
analyzed. 
innovative sets new constraints f o r  the interaction of members of society. 
Therefore planning - as well as citizen participation in planning - has t o  
justify the proposals, give reasons for it and seek to be supported. 

The problem of legitimacy is acute because planning being 

Chapter 3 : 

A typology244 of citizen participation is presented. The scale that is 
used is the amount of power that is at the disposition of participants. 
The lower levels (manipulation, group therapy) are called "pretended forms 
of citizen participation" or "non-participation." The achieved powers of 
citizen are practically zero. The medium levels (information, consultation, 
placation) are called "forms of tokenism." Participants have a chance t o  
hear or t o  be heard. Powers of citizens, however, are little, not 
guaranteed, and constantly subject to withdrawal. 

The upper levels (partnership, delegation of power, citizen control) 
provide citizens with decision-making authority. 
power. 
participation. 

That is to say with 
These levels are evaluated as the only meaningful kinds of 

As far as the upmost levels are concerned (considerable amount of power 
delegated, full citizen control) the critical question has t o  be, however, 
whether such an increase in the power of citizens will not result in (or 
at least tend to) a balkanization of public services, separationism, and 
thereby t o  an increase in costs and other resources needed to solve urban 
problems. 
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Chapter 4 :  

! ho  options for the implementation of citizen participation are discussed: 
advocacy planning and mass-based organization. 

Two main assumptions were found to underly advocacy planning: 

1. citizens need the planner, being the expert, to make their 
case 

2. planners need citizens to receive legitimization for their 
planning proposals. 

Furthermore, advocate planners were found dangerous similar to other manipu- 
lators of citizens' interest; as they are confronted quite frequently with a 
lack of homogeneity, community feeling and common interests, they have to 
evoke their clientele's interest for planning issues and have to formulate the 
issues for them. 

This raises the question whether - and how far - an advocate planner can 
pretend to represent his clientele. 

Two main strategies were found to be characteristic for advocacy planning: 
one strategy inwards directed, to the clientele; the other one outwards 
directed to the scenario in which the clientele is imbedded. The inwards' 
directed strategy tries to build trust between advocate planner and clientele, 
and to evoke the clientele's concern. 
the planner of support from his  clientele and to avoid vigorously upswinging 
opposition in times of confrontation with the "outside." The outwards 
directed strategies are indispensible by definition of advocacy planning 
being "planning on behalf of specified individuals and groups, rather than on 
behalf of a broadly defined public interest." As the attempt to assert the 
interests of so far under-represented groups w i l l  frequently be understood by 
established interest groups as a threat to the pursuit of their interests, 
outwards directed strategies will first have to aim at the mere acceptance of 
the new potential force, they represent, and second at winning coalition 
partners for the political process. 

This is important in order to ensure 

The idea of mass-based organization was found to stress on the con- 
sideration that comparatively powerless individuals can constitute a powerful 
political element by the aggregation of small, fragmented individual power 
units. 
planning process, what makes them an excellent means €or the implementation 
of  citizen participation in urban planning. 

This enables such organizations to play a significant role in the 

Chapter 5 : 

This chapter intends to discuss and evaluate critically the compat- 
a b i l i t y  of citizen participation and the democratic ideas. 
idea of the representative democracy is that the tasks of governing and 
leading a society can be delegated. Thereby representative, democratic, 

The basic 



societal structures eliminate one of the main problems of the direct democracy, 
namely that the number of members in society can only be small. 
of the delegation of societal responsibilities, however, individuals lose their 
direct relationship and influence on the political decision-making process. 
The danger of citizens of a representative-democracy becoming alienated from 
their society is typical. 
contribution to minimize these negative side-effects. 

As a result 

Therefore, participation can be considered as a 

The representative democracy puts two major constraints on citizen 
participation: first, the principle of delegation and representation; second, 
the political responsibility of the delegates. 
cause direct participation in decision-making to evoke most serious mis- 
functions and consequences for the representative democracy, as it would 
disturb the second principle the political responsibility of delegates. 
fore, the conclusion is, that: the exercise of power in the citizen partici- 
pation process is only compatible with the idea of the representative 
democracy if the delegation of power is institutionalized and keeps those 
responsible, who receive that power. 
have t o  be left without any authority for generally obliging decision making 
in order to keep it compatible with the idea of the representative democracy. 

The first principle would 

There- 

Otherwise citizen participation would 

In addition this chapter deals with institutionalizable forms of 
citizen participation that are compatible with the representative democracy 
and makes two suggestions. 
pation by further differentiation of the political-societal system. 
suggestion elaborates on the point that by introducing additional political 
subsystems besides or below the existing systems a more sensitive devision of 
the societal system would be possible with a closer relationship of delegates 
t o  citizens (what the positively changed ratio of delegates per citizens 
would express). 

One suggestion is directed to citizen partici- 
This 

The other suggestion is directed to citizen participation by citizen 
integration into the administrative planning process. 

Part B 

Chapter G : 

The three U . S .  programs taken as an example for citizen participation 
in the U. S. are: 1) the "Juvenile Delinquency Demonstration Program," 
2) the "Community Action Program," and 3) the "Model Cities Program." 

All three programs are analyzed by quoting from the laws, they are 
based upon governmental policy guidelines, other  governmental papers, and 
all kinds of other publications. 
for the evaluation of the different provisions for citizen participation in 
the three cases. 
Demonstration Program'' is found t o  be at the levels of pretended forms of 
citizen participation or at the levels of tokenism. 
considered t o  have provided important steps for the following programs. 

The findings of Part A serve as  criteria 

Citizen participation under the "Juvenile Delinquency 

However, the program is 
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Under the  "Community Action Program," providing for maximum f e a s i b l e  
p a r t i c i p a t i o n  and one t h i r d  of policy-making board members t o  be repre-  
s e n t a t i v e s  of the r e s i d e n t s  t o  be served, c i t i z e n  p a r t i c i p a t i o n  could reach 
the  h ighes t  l e v e l  of c i t i z e n  con t ro l  over a program i n  a number of cases, 
where c i t i z e n s  a l ready  organized were aware of t h e i r  poss ib i1 , i t i e s .  More 
f requent ly ,  however, p a r t i c i p a n t s  were obviously kept  with a one- th i rd  
minor i ty  p o s i t i o n  on a more o r  less l i t t l e  a t t r a c t i v e  l e v e l  of p a r t i c i p a t i o n .  

Both programs emphasized l o c a l  program development and establ ishment  of 
local organiza t ion .  
t he  "Model Cities Program," i n  the  evolvement of c i t i z e n  p a r t i c i p a t i o n .  

Both programs were precedent t o  the  following program, 

The Model Cities Program provides  f o r  a somewhat cu t  back kind of  
c i t i z e n  p a r t i c i p a t i o n ,  only.  However, i n  many cases  p a r t i c i p a n t s  achieved 
never the less  a s t rong  r o l e  because of the  fol lowing reasons: 

1. Ci t i zens  had an e f f e c t i v e  l eve r  over c i t y  h a l l  i n  t h a t  they 
could prevent t h e i r  c i t i e s  from rece iv ing  a con t r ac t  w i t h  HUD, as 
long a s  they d id  not  approve the  c i t ies  program. 

2. 
because of  the  mobil iz ing o rgan iza t iona l  e f f o r t s  under t h e  preceding 
programs. 

A s o c i a l  dynamism e x i s t e d  i n  a g r e a t e r  number of communities 

3.  HUD requi red  t o  review the  r o l e  of p a r t i c i p a n t s ,  vhere  
obvious ly too  l i t t l e  involvement of c i t i z e n s  vas envisaged i n  the  
a p p l i c a t i o n s  

The conclusion is t h a t  depending on the  involved c i t i z e n s ,  p a r t i c i p a t o r y  
groups e i t h e r  remained s tuck up on the  l e v e l  o f  manipulation by e s t a b l i s h e d  
powerholders or climbed up the ladder  of p a r t i c i p a t i o n  t o  the  level of 
delega t ion  of power o r  c i t i z e n s '  con t ro l .  

Chapter 7 : 

Both German planning laws a r e  descr ibed,  then discrzssed and evaluated.  

The f ind ings  i n  regard t o  t h e  GBauG a r e  t h a t  t h e  provis ions  f o r  the  
p a r t i c i p a t i o n  of c i t i z e n s  are only few and allow hard ly  any meaningful 
p a r t i c i p a t i o n .  
i n  the  f o r e f i e l d  of an  aroused problem consciousness of p a r t i c i p a t i o n .  

Obviously the  provis ions  of the  BBauG dea l  with a phenomenon 

The StBFG - supplementing the  BBauG and only very  r e c e n t l y  passed - 
provides  a t  least for p a r t i c i p a t i o n  a t  the  l e v e l  of information,  i f  not  even 
for p a r t i c i p a t i o n  on t h e  l e v e l  of consul ta t ion .  

Both l a w  provide f o r  a s t rong  r ep resen ta t ion  of t he  so-called "public 
i n t e r e s t "  and less s t rong  for t h e  r ep resen ta t ion  of the  single ind iv idua l .  
P a r t i c i p a t i o n  by organized groups i s  not perceived. 
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Chapter 8 : 

Although the  Legal and governmental p rovis ions  f o r  c i t i z e n  p a r t i c i -  
pa t ion  i n  the  U.S. ancl the  provis ions  of the  two German planning laws a r e  
hardly comparable, some commonalities ancl some d i f f e rences  can be observed, 

As f a r  as the  U. S .  "Demonstration Ci t ies  and Metropol i tan Development 
A c t  of 1968," with i t s  "Node1 C i t i e s  Program," and the  Geman "StBFG" i s  
concerned, they both stress emphasis on local program development, r e spec t ive ly  
on the  execut ion of p lans .  Both go along i n  t h a t  t h e  d i r e c t l y  a f f e c t e d  
c i t i z e n r y  s h a l l  have an opportuni ty  t o  p a r t i c i p a t e  i n  the  a n t i c i p a t i o n  of 
their f u t u r e  environment, t h a t  they  s h a l l  be involved e a r l y  and t h a t  the  
process  of  i n t e r a c t i o n  shall be continued. 

Both favs d i f f e r  i n  t h a t  the Demonstration Cities and Ibletropolitan 
Development A c t  (as  well a s  the  Model Cities Program and t h e  o t h e r  programs, 
too) emphasize the  s o c i a l  a spec t s  of t he  urban problemacy, while the  StBFG 
(as well as  the  DBauG) d e a l s  almost. exc lus ive ly  with phys ica l  aspec ts .  This 
d i f f e rence  i n  the  percept ion of t h e  socio-urban problemacy becomes r e l evan t  
for c i t i z e n  p a r t i c i p a t i o n  mainly under the important a spec t s  of organiza t ion ,  
( t h a t  i s  t o  say: the  a spec t s  of the  aggregat ion o f  power) and educat ion ( t h a t  
i s  to  say: t he  inc rease  of t h e  competence of c i t i z e n s ) .  
programs acknowledge and poin t  ou t  the  s ign i f i cance  of organiza t ion  and 
r e s i d e n t s '  competence, the  German laws don ' t  dea l  with these  aspec ts .  
conclusion is t h a t  i n  regard t o  the  f ind ings  i n  P a r t  A of t h i s  paper t h i s  
lack  of concern for t he  implementational a spec t s  w i l l  considerably res t r ic t  
c i t i z e n  p a r t i c i p a t i o n  i n  Germany. Very s i m i l a r l y  the re  a l s o  i s  l i t t l e  
concern f o r  t h e  p o l i t i c a l  dimension of the  phenomenon c i t i z e n  p a r t i c i p a t i o n  
i n  Germany. The conclusion i s  t h a t  a s  long as  the  s ign i f i cance  of the  
p o l i t i c a l  dimension i s  not admit ted,  c i t i z e n  p a r t i c i p a t i o n  i s  not  much more 
than an  empty r i t u a l ,  l i t t l e  a t t r a c t i v e  and l i t t l e  meaningful. 

While t h e  American 

The 

Therefore,  t he  recommendation for c i t i z e n  p a r t i c i p a t i o n  i n  Germany to 
be improved i n  the  f u t u r e ,  has t o  be: t o  consider  i n  a s e r ious ,  meaningful 
manner, and t o  give way t o ,  t h e  two most important c a t e g o r i e s  af aspec ts :  

1) The p o l i t i c a l  a spec t s  ( the  de lega t ion  of power, t he  
i n s t i t u t i o n a l i z a t i o n  of t h i s  de lega t ion ,  and holding 
p o l i t i c a l l y  respons ib le  those who w i l l  r ece ive  that: power) 

2) The o rgan iza t iona l  a s p e c t s  ( the  aggregat ion o f  fragmented 
power elements,  a s s i s t a n c e  i n  founding and funding organi- 
za t ions ) .  
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