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Boyle, Phillip (Ph.D., Public Administration)

: Participation in Neighborhood Governance and Its Influence on Sense of
| Community, Capacity, and Legitimacy

Thesis directed by Assistant Professor Kathy Boyd

ABSTRACT

This study examines the effect of participation in neighborhood
associations on citizens’ sense of community, capacity, and legitimacy.
Despite their existence in nearly every American city, neighborhood
associations are frequently ignored in research on political participation.
Within the framework of liberal democratic theory, "political” participation
is often restricted to electoral participation within the sphere of
government. Since neighborhood participation takes place in the social
sphere of community rather than the political sphere of government, it is
‘ considered "social" participation and is generally excluded from most
| studies of "political” participation.

Using a conceptual framework based on participatory democracy
and democratic governance theory, this study conceptualizes political

| participation as any activity that involves direct participation in decision

making, such as participation in neighborhood associations. This study
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| hypothesizes that neighborhood participation increases citizens’ sense of
legitimacy as measured by representation, responsiveness, and trust in

government; enhances citizens’ sense of political capacity as measured

by political efficacy and participation spillover; and contributes to citizens'

overall sense of community. Based on a secondary analysis of data from

the National Citizen Participation Development Project, this study finds
strong support for neighborhood participation’s effect on political
1 capacity, moderate support for neighborhood participation’s effect on
* sense of community, and weak support for neighborhood participation’s
t effect on legitimacy.

These findings are interpreted to suggest that public administration
should be as concerned with the process of governance in non-

government settings as it is with the process of government within public

institutions. This argument bears directly upon the crisis of legitimacy
that confronts the discipline. Much of public administration theory and
practice seeks to legitimize the administrative state through rational and
efficient government. Using a normative approach, democratic
governance theory argues that the proper scope of public administration
is the process of governance rather than merely the institution of
government, and that the legitimacy of government rests upon the active

participation of citizens. Neighborhood associations represent active

j
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participation by citizens in the process of governance. The

developmental and legitimizing effects of such participation should be of

interest to those seeking to improve the relationship between citizens and

the state.

This abstract accurately reflects the content of the candidate’s

thesis. | recommend its publication. -

Signed

/) Kathggbyd— [ ] =
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CHAPTER 1

INTRODUCTION

Writer and satirist Kurt Vonnegut favors a "canary in the coal
mine" theory of the arts. Artists, he writes, often perceive dangers to
our culture that science and the mass media fail to notice. He urges us
to take seriously the often disturbing themes developed by artists, if for
no other reason than that such themes portend significant disturbances in
the cuitural fabric of mainstream society. A number of "political artists”
have developed one such disturbing theme. Political theorists ranging
from participatory democrats affiliated with the New Left to conservative

| social critics affiliated with the New Right have converged on the growing

civic crisis in America.

During the 1960s and 1970s, it was primarily political theorists
associated with the New Left who criticized the state of America’s
democracy, its civic culture, and the legitimacy of its government. The
1980s saw much of the this type of criticism shift from the New Left to
the New Right, as conservatives picked up the pieces of the New Left’'s

war on the liberal state and began to voice their criticism of America’s

state of democracy and its civic culture (Dionne, 1991).
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A central element of this civic crisis is the deteriorating relationship

between citizens and the state, reflected in rising levels of distrust and a

declining sense of the legitimacy of government. It is aimost as if there
are two democracies in America: one defined by national parties,
presidential politics, bureaucracies, and a politics of media; and the other
defined by neighborhoods, block associations, and a politics of
participation and deliberation (Barber, 1984). Theorists on both the

| political left and right agree that much of the blame for this crisis can be
laid at the feet of liberalism (Dionne, 1991; Gutmann, 1985; Huntington,
1981; Lowi, 1979; Mason, 1982; Sandel, 1984, Sleeper, 1990; Walzer,

1990}, but they are much less likely to agree on the cure.’

Participation and the Crisis of Legitimacy

Within public administration, the crisis of civic culture takes the
form of a crisis of administrative legitimacy, meaning that the declining
sense of trust in government corresponds to a declining sense of the

legitimacy of the administrative state.? Some theorists suggest that

participatory democracy, an American political theory that evolved in
response to the social and political crises of the 1960s, can heip repair
this rift in the nation’s civic fabric and resolve the crisis of legitimacy

(Bachrach and Botwinick, 1992; Barber, 1984; Cisneras, 1991; Kramer,

E:
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] 1972; MacKinnon, 1973; Marston, 1995; Warren, 1993; Zimmerman,
1986). While citizen participation has held an enduring appeal for
democratic theorists throughout American political history, it has always
been conceptualized as existing in a state of tension (Morone, 1990).
The participation literature reflects this state of tension in its conceptual
schism between "political" and "social" participation.

Political theorists seek to explain political participation in terms of
the social, economic, and demographic characteristics of participants.?
They describe "paolitical” participation in terms of electoral activities,
particularly voting, that occur within the political sphere of government.
Participation that occurs outside of the governmental sphere and in other
than electoral activities is considered nonpolitical or "social" participation
(Verba, Schlozman, and Brady, 1995).* As a resuit of this distinction,
participation in the social sphere of community, such as in neighborhood

associations, has been relatively ignored in research on political

! participation.

Participatory theorists® challenge the legitimacy of this "political"
conceptualization of participation, arguing that it is artificial and
restrictive.® They propose a much broader view of political participation,

and seek to expand its definition to inciude face-to-face gatherings that

involve direct participation in decision-making (Bachrach and Botwinick,

—
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1992; Barber, 1984; Crosby, Kelley, and Schaefer, 1986; Dryzek, 1990;
Fishkin, 1991; Gastil, 1993a, 1992a; Ichilov, 1990; Majone, 1989;
Mansbridge, 1980; Mason, 1982; White, 1994). While most research
continues to focus on liberal, macropolitical forms of citizen
participation’, there is a growing body of literature that focuses on
participation in relation to strong democracy, small group democracy,
social trust and capital, and civic culture.®

Participatory democracy predicts that participation contributes to a
sense of community, enhances political capacity, and increases trust and
confidence in political institutions by educating citizens about political
issues, and transforming individuals’ self-interest into civic behavior and
concern for community (Bellah et a/., 1985; Pateman, 1970; Warren,
1993). Participatory democrzacy also predicts that participation in one
sphere of activity leads to increased participation in other spheres.
Participation in the economic sphere of the workplace or the social sphere
of voluntary associations, for example, is predicted to lead to greater
participation in the political sphere (Arrighi and Maume, 1994, Elden,
1981; Greenberg, 1986; Mason, 1982).

The transformative and educative effects of participation are most
likely to occur through participation in "strong" democracy, i.e.,

experiences that involve face-to-face participation in decision making
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(Barber, 1984; Berry, 1989; Dryzek, 1990; Gastil, 1993a; Glendon,
1991; Kemmis, 1990; Lasker, 1949; Leo, 1995; Rucinski, 1991;
Schonfeld, 1975; Schwartzman, 1989; Seabrook, 1984; Sembaor, 1992,
Weissberg, 1974; White, 1994). For example, democratic participation in
the New England town meeting is alleged to expand the intellectual,

social, and moral dimensions of the individual, and develops "civic virtue"
by tempering the values of individualism with communitarian values

(Mansbridge, 1980; Tocqueville, 1848).

| Some scholars find limited but encouraging support for these

premises (Greenberg, 1986), while others find little or no support

(Schweizer, 1995). Even proponents of participatory democracy agree

that the results of empirical research are ambiguous, if not disappointing

(Grady, 1990). Despite a rich body of theory and the normative claims

made by participatory democratic theorists on behalf of participation,

! there is little empirical evidence to substantiate claims that such

participation influences the political attitudes and behavior of citizens.

Participation and Democratic Governance

The concept of participation is simply a way of raising one of the

timeless questions of political theory, namely who governs? This

question has always maintained direct relevance for public administration

;
)
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(Waldo, 1984). Participation reveals the unity of the field of public

administration, which is demonstrated explicitly in the continual, recurring

tension between the seeming necessity of an administrative state and the

desirability of a democratic one (O‘Toole, 1975; Waldo, 1980).2

' Some public administration theorists tackle this problem by
recommending that public administration incorporate elements of

participatory democracy and democratic governance. Thompson (1970)

argues that the most pressing problem of public administration in a

democracy is the formulation of an administrative doctrine, a normative
. theory, that squares more closely with the administrative reality of an
open, pluralistic society. Frederickson (1991) suggests that a theory of
the public must incorporate several dimensions of democratic
governance, including a notion of the public interest, the "virtuous"
citizen, and responsiveness.

The New Public Administration is often portrayed as public
administration’s response to the participatory democracy of the New Left
| (Frederickson, 1980). While the New Public Administration is not a direct
; result of the New Left, it is a logical vehicle for translating the New Left’s
critique into an action agenda for public administration (O'Toole, 1975).

As a blend of radicalism, conservatism, and liberal reform, the New Public

Administration is unquestionably participatory in spirit (Frederickson,
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1980; Marini, 1971). But the New Public Administration is less coherent
on the subject of participation than is the older public administration
literature, and there emerges from the New Public Administration no new
position on the reconciliation of democracy and administration by way of
participation (O’Toole, 1975). While related to the New Left of the
1960s, the New Public Administration, as a response to a time of
revolution, is not in itself revolutionary (Waldo, 1980).

The New Public Administration has been relegated to little more
than a historical footnote in public administration theory, and it has had
little impact on the practice of public administration. The issue of
participation is often reduced to a question of how many people should
be let in on public decision making (White, 1990). Participants often
perceive participation as a symbolic ritual, as a sham, and its outcome as
a fait accompli {(Petersen, 1984; Checkoway, 1981; Rosenbaum, 1978).
Instituting specific citizen participation requirements for democratic
policymaking has not proven effective (Berry et al., 1984).

Not until the Blacksburg Manifesto of the 1980s did issues of
! democratic governance regain center stage in public administration. The
Blacksburg Manifesto, also known as refounding theory, is descended
from a tradition of democratic governance first espoused in the New

Public Administration. Although the New Public Administration rejected

——
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the dominant positive science and scientific management paradigm of

? administrative theory and espoused such values as participation and
social equity, it was never able to transcend the discipline’s self-imposed
restrictions that limited the scope of public administration to government
organizations and institutions. Refounding theory seeks to overcome this
restrictive conceptualization by expanding the boundaries of
administrative theory to include the process of governance, and to
expand the boundaries of administrative practice to include concepts
such as citizenship and community.

The argument on behalf of citizen participation can be expressed in
terms of several key normative assumptions derived from refounding
theory (Goodsell, 1990; Stivers, 1990; Wamsley et a/., 1990; White,
| 1990). First, public administration theory is by its very nature a
normative theory, which makes governance, rather than merely
government, the proper theoretical and practical scope of the discipline.
Second, trust in government is created through a reciprocal relationship
between accountability and the exercise of administrative discretion.
Third, accountability to citizens is reflected in how well government
represents and responds to citizens, and is mediated through discourse

and participation. Fourth, citizens are capable of learning from

participation, and public administrators are obligated from an agency

|
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perspective to develop the political capacity of citizens. Fifth, democratic

governance requires the practice of active citizenship, which means that
citizens exercise their political capacity through civic participation in a
community characterized by shared knowledge and informed judgment.
Democratic governance theory addresses the issue of
administrative legitimacy by attempting to specify the normative
| foundations of the administrative state, with particular attention to the
active participation of citizens (Appleby, 1952; Barzelay, 1992; Follett,
1918; Korten, 1981; Lee, 1986; Levitan, 1943; Redford, 1969; Stivers,
1990; Waldo, 1952, 1990; White, 1990).'° Democratic governance
links participation directly to the legitimacy of the administrative state by
reconceptualizing the relationship between authority and participation
(White, 1990), by resurrecting the concept of the public interest
(Goodsell, 1990}, and by replacing the more rational concept of citizen
participation with the more normative one of active citizenship (Stivers,

1990). Participation and citizenship are key themes in a number of recent

works dealing with the legitimacy of the administrative state (Mead,
1986; Rohr, 1986; Stivers, 1993; Wamsley et a/., 1990). With the
| public administration literature repiete with references to a crisis of
legitimacy, a strong case can be made for examining its connection to

participation.
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; Purpose and Scope of This Study

The efforts of participatory theorists to legitimize the normative

| elements of participation parallel the efforts of refounding theorists to

? legitimize the normative elements of administration. Within public
administration, refounding theory (Wamsley et a/., 1990) comes closest
to incorporating the theoretical and normative expectations of
participatory democracy. Like participatory democracy, refounding theory
is based on norms of democratic governance. The applicability of
refounding theory to the crisis of administrative legitimacy rests upon the
argument that citizen participation in the process of governance is an

, essential ingredient in establishing the legitimacy of the administrative

. state.

f Participatory theorists suggest that unitary, face-to-face

participation in strong democracy differs from political participation in

electoral activities as described by the socioeconomic model of

participation. They also suggest that individuals’ political attitudes are

more likely to explain their participation in strong democracy than are

their social or economic characteristics. These distinctions have

important implications for participation research. Researchers can use the

work of participatory theorists to conceptualize all participation as

10
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political and thereby target participation in settings other than just
electoral. They can also expand the concept of participation to include
participants’ attitudes and behavior in addition to their social, economic,
and demographic characteristics. This conceptualization of "political"

participation encompasses much of what participation researchers

traditionally relegate to the arena of "social" participation.

This study uses a conceptual framework drawn from participatory
democracy and democratic governance theory to examine the relationship
between participation and community, capacity, and legitimacy. It
incorporates participatory democracy’s emphasis on settings that are (a)
characterized by strong democracy (Barber, 1984) and face-to-face
participation in decision making (Mansbridge, 1980; Mason, 1982), (b)
less likely to be dominated by individuals with higher socioeconomic
status (Berry et a/., 1993), and (c) offer opportunities to participate in
activities that are more likely to contribute to citizenship than are acts of
electoral participation, such as voting (Mill, in Himmelfarb, 1962). This
| framework also extends refounding theory’s conceptualization of
demaocratic governance to include citizen participation in (a) the process
of governance within non-government settings, (b) activities that develop

political capacity, and (c) secondary associations and intermediate

institutions that foster a sense of community. Neighborhood associations

11
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satisfy all of these criteria and offer an opportunity to conduct an

| empirical investigation of the hypothesis that participation in the process
of neighborhood governance contributes to citizens’ sense of community,
political capacity, and trust and confidence in government.

This study reports the results of a secondary analysis of cross-
sectional survey data from the National Citizen Participation Development
Project (1987-1988), sponsored by the Ford Foundation. Chapters 2 and
3 review the participation literature pertaining to democratic theory and
democratic governance. Chapter 4 describes the methods used and
presents the resuits of this study pertaining to community, capacity, and
fegitimacy. Chapter 5 discusses the significance of the findings, the
limitations of this study, implications for participatory democracy and
future research, and recommendations for theorists and practitioners
concerned for the vitality of civil society. Chapter 5 also discusses the
paradox of studying the phenomenon of participation using a positivist
social science approach. Many scholars disagree on the significance and

interpretation of empirical research on participation. No small part of this

disagreement is due to the fact that interpretations that support
participatory democratic theory have implications for the prevailing
paradigm of liberalism in public administration and political science (Kuhn,

1970).

12
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Notes

1. So many prescriptions have been proffered for dealing with the

! crisis of civic culture that critiques of these prescriptions have become a
‘s cottage industry {Bookchin, 1995; Burnheim, 1985; Cronin, 1989;
Derber, 1995; Drucker, 1989; Elshtain, 1994; King, 1997; Lasch, 1995;
é Nelson, 1996).

2. Prescriptions for the crisis of administrative legitimacy abound. A
sample of the political and administrative literature includes reinventing
government (Osborne and Gaebler, 1992), breaking through bureaucracy
(Barzelay, 1992), democratizing public policy and administration (deLeon,
1992; Ingram and Rathgeb, 1983; Ostrom, 1989), engendering
democracy and administration (Phillips, 1991; Stivers, 1993), refounding
public administration (Wamsley et al., 1990), returning to
constitutionalism (Rohr, 1986; Spicer, 1995); paying for performance
(National Research Council, 1991}, governing with toois (Salamon,
1989), building accountability (Light, 1993); and empowering,
deregulating, and leading the public service (Dilulio, 1994; Ingraham and
Kettl, 1882; National Academy of Public Administration, 1993; National
Commission on the Public Service, 1389).

3. This relationship between higher socioeconomic status and higher
rates of electoril participation is so well established in the social sciences
that it is often referred to as the "standard socioeconomic model" of
participation (Berry et al., 1993).

4. This conceptual distinction ariginated with Almond and Verba’'s

(1963) The Civic Culture and has been generally accepted by most
: participation theorists, largely because it parallels the separation between
! the public and private spheres that is central to liberal democratic theory.
| Mason (1982) argues that social and political participation are merely
different manifestations of the same phenomenon, i.e., political
participation. Almond and Verba acknowledge that the boundaries
between the two forms of participation are difficult to distinguish clearly.

5. | use the term "participatory theorists” to refer to all theorists who
advocate greater democratization and citizen participation. Participatory
theorists are most likely to represent the perspectives of participatory
democracy, democratic governance, and communitarianism.

13
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6. This limitation can be seen in the theoretical separation of
participation in the political and economic spheres, and in the
conceptualization of participation in most secondary associations and
intermediate institutions as "social” rather than "political™ participation.

7. Recent examples include Arrighi and Maume (19394); Breinlinger
and Kelly (1995); Crotty (1991); Dahl (1994); Eksterowicz and Cline
(1990); Morone (1990}; Osbun (1985); Rosenstone and Hansen (1993);
and Schlozman, Burns, Verba, and Donahue (1995).

8. For an example of strong democracy, see Barber (1984). For
examples of small group democracy, see Gastil (1992a, 1993a, 1993b;
Littlepage and Silbiger (1992); and Yammarino and Naughton (1992). For
examples of social trust and social capital, see Fukuyama (1995); Ostrom
(1994); and Putnam (1993a, 1995a, 1995c). For examples of civic
culture, see Bridges (1994); Dahl (1995); Leo (1995); Muller and Seligson
(1994); National Civic League (1993); Oldfield (1990); Putnam, Leonardi,
and Nanetti (1993); and Walzer (1980).

9. The period of public administration orthodoxy saw no wholesale
rejection of the "good life" of democracy. From scientific management
through the progressive era and continuing into today, the discipline has
maintained some commitment to the ideal of democracy. O'Toole (1975)
notes that even the Taylor society found time at meetings and space in
journals to discuss the possible attributes of industrial democracy.

10.  Mary Parker Follett (1918) reminds us of the true vintage of this
issue when she writes, "There have been three stages in our thinking: (1)
our early American democracy thought that public offices could be filled
by the average citizen; (2) our reform associations thought that the
salvation of our cities depended on expert officials; (3) present thinking
sees the necessity of combining expert service and an active electorate"
(p. 175).

14
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CHAPTER 2

PARTICIPATION AND DEMOCRATIC THEORY

Democracy is an old word but centuries of use have not helped
clarify its many meanings. It came into English in the sixteenth century
from a translation of the Greek demokratia, from the root words demos -
people, and kratos - rule. But it is only since the late nineteenth and early
twentieth century that democracy has become a popular political ideology
(Williams, 1976).' The struggle for democracy, having largely been won
on the battlefield, is now being fought even more vigorously in the voting
booth (Green, 1993). Both democracy and democratic policy analysis
seem victorious today (Dryzek and Torgerson, 1993).

Democracy is usually viewed as either a social or a political
system, with the political view most common (Kaltsounis, 1990). A
political theory is considered a democratic theory if it specifies some way
in which each member of "the people" can influence political decision
making, and in which all legitimate interests in a society may be
considered in the decision making process (Walker, 1992). Democracy
"focuses on what might be called ‘conscious social reproduction’ - the

ways in which citizens are or should be empowered to influence the
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education that in turn shapes the political values, attitudes, and modes of
behavior of future citizens™ (Gutmann, 1987, p. 14).

Theorists generally agree that the social/political sphere operates
by democratic values and principles while the economic/organizational
sphere operates by business values and principles, and that both spheres
struggle with accommodating the values of the other. Critical theorists
tend to view this struggle as the subordination of democratic values to
capitalist values (Poggi, 1978). Macphersonr’s (1977) development of the
notion of "possessive individualism" in liberalism emerged from his
conception of democracy as subservient to the economic power of
capitalism (Mansbridge, 1983). The economic, utilitarian view of liberal
democracy implies that the aggregation of citizens’ individual decisions
will produce a market-like, Madisonian balancing of factions leading to an
equitable public policy (Anderson, 1993). Some theorists doubt the
‘: extent to which democratization can proceed under capitalism, but they

acknowledge that small moves toward democracy are feasible, and if

successful, they would perhaps signify a small gain for democratic
governance (Levine, 1992).

One of the paradoxes of democratic theory is that aithough the
virtues of democratic citizenship are described by a long line of political

theorists from Aristotle to Mill to Rousseau to Tocqueville, sufficient
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contradictions exist in their writings to satisfy any contemporary
conception of democracy. These theorists have influenced not only our
| fascination with democracy but also our confusion. Democracy has come
to function both as a normative but impossible ideal, and as the
description of a concrete but quite different reality (Burnheim, 1985). On
, one hand democracy refers to a political theory and state of affairs that
does not exist, best represented by the theoretical and normative writings
of participatory democrats. On the other hand democracy refers to a
political theory and state of affairs that exists but is not well understood,
best represented by liberal democratic theory and behavioral research.?
One reason for this situation is that historically, few political philosophers
have been strong supporters of democracy, and democratic philosophers
such as Mill, Rousseau, and Dewey are the exceptions, and even Mill had
substantial reservations (Wolin, 1990).
| Contemporary theorists express a wide range of hopes and beliefs
about democracy. Some argue that democracy does not exist in practice;
that at best we have what the ancients would have called elective
oligarchies with strong monarchial elements {Burnheim (1985). Some are
concerned about the vitality of the democratic process and suggest
making stronger democratic institutions below the level of the state (Dahl,

1994). Some theorists hope that democracy can be improved,
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suggesting that the key to revitalizing democracy in the 1990s is
Tocqueville’s vision of democracy rather than Schumpeter’s (Putnam,
1993b). Some advocate direct democracy (Gordon, 1993), while others
promote representative democracy (Wildavsky, 1992).> Some argue for
electronic democracy (Grossman, 1995) as a means to increasing
democracy’s efficiency.* Still other theorists reach into the past in an
attempt to discover democracy’s future, rediscovering and reinventing
i such democratic theorists as Tocqueville (Ankersmit, 1991; Elster, 1991),

Rousseau (Bader, 1995; Berry, 1989), and Dewey (Gaiston, 1993; Ryan,

1996).

Participation and the Poles of Democracy

No other issue is simultaneously as taken for granted and yet
controversial within democratic theory as the issue of participation. This
paradox is reflécted in the two principal and competing views of the role
of participation. Referred to as liberal democracy and participatory
: democracy, they conceptualize participation in a polar fashion. Liberal
democracy distinguishes "political" participation, e.g., electoral
participation, from other forms of participation.® Participatory democracy

views all forms of participation as "political," from national electoral

voting to decision making activities in small groups.
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To democratic theorists, citizen participation embodies the best and
the worst of what democracy represents. Because of this paradoxical
view, political participation is the most studied element of democracy in
the social sciences. Participation has been primarily the province of
! political scientists, who pioneered the investigation of electoral
participation, particularly in the form of voting.® The vast majority of the
participation literature is paradigmatically restricted to "politicai”
participation as it relates to the "public" sphere and to the institution of
government. This body of literature conceptualizes participation in terms
of behavior related to political campaigns, electoral contests, and
government activities.

: In order to build a theory of participation, researchers seek to
answer questions such as who participates and why, in what do they

( participate and how, and what are the means and ends of participation.

i Despite major theoretical and practical implications for the field of public

administration, empirical investigations into the nature and dynamics of

citizen participation have mostly been left to other social science

disciplines. The significance of "democratic” questions posed by early

theorists has been relatively ignored by most contemporary public

administration scholars.’

In recent years, other social scientists, particularly sociologists and

19

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



social psychologists, have begun to explore more vigorously some of the
characteristics and dynamics of participation, focusing their research on
small groups, organizations, communities, and collective action.® A
number of recent studies point to the significance of research in
participation for the public policy and public management areas of public
administration.®

Democratic theorists have traditionally recognized two ways in
which citizens can put their interests on the political agenda -
representation and participation. The relation between representation and
participation, a relation of some tension, is a problem shared by ali
theories of democracy. Some theorists argue it is not necessary that we
choose between participatory and representative democracy, suggesting
» that a mix is both feasible and necessary if modern society is to harness
the capacities of its members (Parry, 1983). Most theorists express
some concern about participation, such that both sides of this

relationship should be regarded as equally problematic (Walker, 1992).

Some theorists argue in favor of expanding participation, based on
criteria such as rights, social justice, equality, responsiveness,

effectiveness, and citizen capacity (Bamberger, 1991; Langton, 1987;

Vasoo, 1991). Some theorists argue for limiting participation based on

concerns about increasing polarization and distrust and decreasing
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political efficacy and efficiency (Crozier, Huntington, and Watanuki,
1975; Etzioni, 1969); limitations of size and scale (Dahl, 1967); or the
unrealistic goals and undesirability of participatory democracy
(Schumaker, 1991). Other theorists find concerns about excessive
participation (Canan and Pring, 1988) and the demise of participation
(Boyte, 1980) unwarranted.

Critics of participation argue that participatory democracy
represents a romantic and antiquated view of the world, and that modern
American democracy is characterized by group-based politics in the form
of pluralism (Dahl, 1982; Mouffe, 1992; Oisen, 1982), polyarchy (Dahl,
1961, 1956), and interest group liberalism (Lowi, 1979; Sandel, 1982).
In an effort to merge these views, one policy scholar has recently
proposed a participatory policy analysis based upon pluralism, polyarchy,
and interest group liberalism (Laird, 1993).

Thus the debate over participation can be framed in terms of two

polar views. Theorists who argue that equaiity, efficiency, liberty, and

community can be enhanced through participation favor expanding the
scope of participation as a means to increasing democratization.
Theorists who argue that these poles of democracy require trade-offs

favor restricting participation as a means to promoting democratic

stability. Restrictive theorists limit political participation to the political
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sphere of government. Expansive theorists seek to extend the concept of

political participation to the social sphere of community.

The Liberal Democratic Perspective

Liberalism is America’s public philosophy (Daly, 1994;
Huntington, 1981; Sandel, 1996a, 1996b), is sometimes referred to as
corporatism {Lowi, 1979; Saul, 1995), and is often referenced in terms of
interest-group liberalism (Lowi, 1979). Liberalism is compatible with the
Enlightenment’s legacy of egalitarian and democratic values (Huntington,
1981; Drukman, 1971) and with political science’s pluralist view of
society (Lowi, 1979). Contemporary liberalism is thought to be in its
decline (Lasch, 1995; Lowi, 1979; Sandel, 1996a).

Liberal democracy represents the integration of our dominant
political philosophy of liberalism and our palitical system of democracy.
In its simplest form, liberal democracy is a type of regime where the
i distinction between public and private is central, and where popular
political control and the state’s promotion of business interests operate
simultaneously (Elkin, 1985). In spite of numerous permutations and
transformations, two central features of liberalism have persisted: its
commitment to progress and its belief that a liberal state could dispense

with civic virtue (Lasch, 1995).
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Liberal democracy is a political system which supplies regular
constitutional opportunities for changing the governing officials, and a
social mechanism which permits the largest possible part of the
population to influence major decisions by choosing among contenders
for political office (Lipset, 1963). [t combines electoral representation,

' majority rule, one citizen/one vote (Mansbridge, 1980) and the
aggregation of individual preferences (Miller, 1992). Citizens are seen as
controllers more than participants, so that, to some degree, the question
of citizen competence becomes less important (Parry, 1989). Itis a
system of power by which people can be governed, and a system by
which different people, in different capacities, are given power over
athers (Macpherson, 1977).

The study of political participation has long been dominated by a
1 liberal democratic perspective. The characteristics of liberal democracy
can be seen in the theoretical framework underlying participation
research. These include (1) a basic division between the economic,
social and political spheres; (2) limitation of the political sphere to

government; (3) a focus on national institutions; (4) achievement of the

democratic ideal through representative government; (5) voting is the

only major political activity available to the mass public; (6) palitical

stability is the prime objective; and (7) a restricted conceptualization of
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participation that views limited participation as a necessary and positive
condition of democracy (Bachrach, 1967; Berelson, 1954; Pateman,
1570; Schumpeter, 1950).

Liberalism is marked by its belief that a liberal state could dispense
with civic virtue. Citizens could and should devote themselves to their
private business, thus reducing the need for government. Liberalism
takes the position that it is liberal institutions, not the character of
citizens, that make democracy work. Economic progress would allow
materially abundant societies to dispense with the active participation of
ordinary citizens in government. It is citizens rather than the state who
must take responsibility for creating civic culture (Bridges, 1984). In a
perverse self-fulfilling prophecy, most institutions, public and private, take
a dim view of the people’s ability to intelligently exercise their democratic
rights; having been effectively excluded from public debate on grounds of
their incompetence, most Americans have little incentive to master the
knowledge that would make them capabile citizens (Lasch, 1995).

One indicator of liberalism’s success in discouraging civic virtue is
the increase in nonparticipation, particularly in the form of declining levels
of voter turnout. Because voting is a unique political act, and it is the
most common political act, and because voting determines who governs,

political scientists devaote a great deal of attention to the vote. Voters are
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the most representative of any of the participatory publics. While many
classical democratic theorists equate the notion of one person, one vote
with political equality, the effect of non-voting on the nature and equality
| of the expression of citizen preferences has stimulated recent interest by
researchers (Wolfinger and Rosenstone, 1980; Bennett and Resnick,
1990; Gant and Lyons, 1993).

Liberal theorists argue that nonvoting does not really matter, while
' critical theorists argue that it does. Liberal theorists argue that nonvoting
does not matter. Even though voters represent a skewed sample in terms
of education, class, race, ethnicity, age, and geographic region, they do
! not differ significantly from the entire electorate on the issues themselves
(Wolfinger and Rosenstone, 1980)."° Critical theorists argue that
| knowiedgeable nonvoters are significantly more liberal than ignorant
nonvoters, but knowledgeable voters tend to be more conservative
‘ (Entman, 1989).
| Liberal democracy holds that the political system, once formed on
i the basis of the consent of all citizens, requires only implied consent
thereafter for the perpetuation of society {(Dahl, 1961; Schumpeter,

1950). This perspective relegates political participation to the limited role

of choosing between competing elites. This is a role that liberals take as

the hallmark of democracy (Guarasci and Peck, 1987). Even for those
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liberal theorists who have expanded the concept of political behavior
E (Easton, 1965; Laswell, 1948), it is the activities within formal
1 government structures and the behavior of elites that capture their
attention.

Under liberalism, democracy is generally considered to include

representative government plus universal suffrage. Participation is

conventionally defined in terms of electoral and associated activities, and

widespread participation is viewed as leading to totalitarianism (Pateman,

? 1970). High levels of participation are viewed as necessary only from a
small minority, since in any form of social organization only a small
proportion of individuals will participate in decision-making activities

‘ (Dahl, 1956). The nonparticipation of the majority is viewed as a

' The minority’s

i stabilizing influence on the system as a whole.
responsiveness to the majority is ensured by the fact that individuals are
free to switch their support if responsiveness proves unsatisfactory

(Schumpeter, 1950). This "elitist”" model of democracy is one where the

majority gain maximum output (policy decisions) from political leaders
with minimum input (participation) on their part (Bachrach, 1967; Dye
f and Zeigler, 1990; Lipset, 1963; McCloskey, 1964).

Liberal democratic theory portrays an instrumental view of

participation. Participation is expected to be widespread but relatively
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uninvolved, e.g., voting, or involved but relatively narrow, e.g., protest.
Participation is seen as providing the minimal means necessary for
satisfying democracy’s requirement that the "people™ govern.
Participation can be learned and possibly even manipulated (Milbrath and
Goel, 1977, Verba and Nie, 1972). The evolution of mass participation
totalitarian regimes during the early 1900s caused participation to be
linked to totalitarianism rather than democracy, and increased the
concern of some prominent theorists with the necessary conditions for
stability in a democratic state.'? These fears were not always
unfounded, as the ideas and techniques of "democratic saocial engineers”
such as Kurt Lewin were used for undemocratic purposes in the first half
of this century (Graebner, 1986).

Liberalism emphasizes conflict among competing interests, while
cooperative and coliaborative participation are generally ignored.
Liberalism emphasizes that individuals have their interests represented,
but that they need not participate directly other than in terms of electoral
participation. This emphasis on interests allows liberalism to shift from
individual interests to group interests, the basis of our contemporary form
of pluralism. Pluralism regards government either as an arbiter of group
conflict or as merely another interest group (Schonfeld, 1975).

The liberal view of participation as necessary but idealistic
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is traceable to the founders. The Federalists feared the instability of

republican governments, and urged abandoning the language of civic

virtue. The two options facing the founders were to emphasize
conscious responsibility for political community, or to create mechanisms

to control the effects, not the causes, of tyranny. Jefferson favored the

i former approach, while Madison favored the latter. Madison won, which
resulted in a lack of reliance upon and language of civic virtue (Sullivan,
1982). This outcome has led some theorists to portray the founders as
primarily concerned with and fearful of the darker side of human nature
{(Nigro and Richardson, 1992).

Empirical research has not shown an untapped need among
citizens for greater participation. Pateman {1970} concludes that data
from empirical studies of political attitudes and behavior reveal that most
citizens, especially those in lower socioeconomic groups, have a general
lack of interest in politics and political activity, and that non-democratic
or authoritarian attitudes are widespread. Several studies show that in
contrast to the active, educated citizenry of traditional democratic theory,
the average citizen is unaware of the mechanics of the political system, is
uninformed, has a quite limited knowledge of government, and an even
mare limited desire to participate in it (Berelson et a/., 1952, Campbell,

1960)."
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Several propositions have been substantiated by participation
research within the liberal paradigm (Checkoway and Til, 1978).
Participation is exercised in differential frequency by individuals a::d
groups in society. Relatively few people participate, and those in the
social and economic center participate more than those on the periphery.
Citizens with higher socioeconomic status (SES) participate more than
citizens with lower socioeconomic status. Participants are few in number
and generally unrepresentative of the population overall. As
Schattschneider (1960) writes, "the flaw in the pluralist heaven is that
the heavenly chorus sings with a strong upper-class accent” (p. 33).

Liberalism restricts democracy and political participation to the
political sphere. Liberalism identifies the political with the government of
the state and sees it as a sphere separate from the rest of social life.
Liberal theorists argue that economic and social organizations are not
political, defining political participation as activity that is intended to or
f has the consequence of affecting, either directly or indirectly, government
' action (Verba, Schlozman, and Brady, 1995). From the liberal
perspective, the workplace, churches, and neighborhood associations are
considered nonpolitical. Liberal theorists also reject democracy as a

model for organization and administrative theory.'* Pateman (1975)

explains this rejection in terms of liberalism’s tendency to equate the
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political with the governmental:

"At the heart of liberal democratic theory lies the assumption that
because ‘democracy’ is a political concept it properly refers only to
the government (national and local) of the state. To use the term
to refer to organizations that fall within the jurisdiction of the state
- as in "industrial democracy’ - is seen as either illegitimate or
involving some special sense of the term; that is, a nonpolitical
sense” (p. 5).

Other than voting, the more frequent types of political participation
occur outside electoral activity, such as affiliation with a political
organization, informal community activity, and contacting a public official.

Although Americans vote less than citizens in other democracies, they
are more likely to engage in other forms of paolitical participation.
: Americans are more likely to be active members of voluntary associations
in general, and religious organizations, in particular, than are citizens of
other nations (Curtis, Grabb, and Baer, 1992). But other than voting,
there is no single form of participation within the liberal definition in
which a majority of the public engages, and one-third of citizens do not

participate beyond voting (Verba et a/., 1995).

The Participatory Democratic Perspective

Participatory democracy is a Rousseauian concept that reemerged
during the intellectual turmoil of the 1960s, and it has been developed by

social scientists into a full-blown theory of democracy.'® Although it
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grew out of a focus on the democratization of the workplace, it is

portrayed by participatory theorists as a promising solution to the present

decline and decay of American democracy {Bachrach and Botwinick,
1992). While some theorists might argue that the term "participatory
democracy"” is redundant, the concept of democracy has become so
obfuscated that it is necessary to retain the term to emphasize the
participatory nature of democracy (Mason, 1982).

Participatory theory sees democracy as a kind of society rather
than simply a system of government, a conceptualization of democracy
distinctively different from the classical liberal formulation.'®
Participatory democracy supports participation as an unlimited ideal,
without boundaries. For participatory theorists, democracy is a means
but not an end.

Participatory democratic theory defines democracy as a type of
community rule, in which the process of decision making generally entails
; widespread and effective participation of community members (Gastil,
1993a; Mansbridge, 1980; Mason, 1982). Democracy as a process of
decision making emphasizes participation, and participation becomes the

measure of a democratic system more so than its values, institutions, or

other qualities.

Participatory theorists promote the ideals of community and a seif-
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governing citizenry, which have been called the two great "American

Commitments" (Stevens, 1994). In participatory democracy these ideals
have a reciprocal relationship with each other. Community is
strengthened by a self-governing citizenry, while a self-governing
citizenry creates a sense of community.

Participatory theorists argue that a democratic society requires its
institutions to be democratic also. They suggest that more democratic
institutions increase the overall democracy of society, and by doing so
help to create the good life (Mason, 1982). Increased democratization
enhances the legitimacy of the administrative state, because participation
mediates the relationships between individuals and the authority
structures of institutions (Rousseau, 1762). Citizen participation makes it
more likely that the harmful effects of administrative decisions on citizens
will be considered in the administrative process, and it provides a means
of informing citizens about particular administrative actions and their
possible effects (Spicer, 1995).

Participatory theorists argue that political participation should be
redefined to include both social and economic participation (Bachrach and
| Botwinick; 1992; Dahi, 1985; Fleurbaey, 1993; Gould, 1988; Greenberg,

1986; Mason, 1982; Mouffe, 1392; Pateman, 1970; Walzer, 1980).

! Tocqueville’s (1848) study of temperance associations clearly reveals the
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i conceptual difficulty of distinguishing the "political” from the "social."”

! He argues that political agitation spills over into civil society, and as the
extent of political society expands, the sphere of private life must
contract. cven liberal researchers acknowledge the tenuousness of the
{ distinction between these spheres (Verba and Nie, 1972).

Participation is defined as "political” activity related to decision
making (Mason, 1982), while political activity unrelated to actual decision
making is termed "pseudoparticipation" (Verba, 1961). Participatory
democracy seeks to maximize the development of individuals through
participation. Individuals have the capacity to develop not only their
internal selves but also a potential for expanding their self-interest to
encompass an identification with and a commitment to the well-being of
others (Warren, 1993).

For participatory theorists, the principal function of participation in
: democratic theory is an educative one, which occurs through the

processes of deliberation and discourse (Dahi, 1989a; Miller, 1992).

Tocqueville (1848) suggests that it is by governing that citizens become

educated about government, and that social democracy begets political
democracy. Mill (1861), despite being a proponent of representative
rather than participatory democracy, emphasized that only by practicing

government on a limited scale can citizens learn how to exercise it on a
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larger scale. Pateman (1970) argues "that we do learn to participate by

participating and that feelings of political efficacy are more likely to be

developed in a participatory environment” (p. 105). Almond and Verba

‘ (1963) first established an empirical connection between political efficacy
( and participation, a relationship confirmed by subsequent studies (Balch,

f 1974; Craig and Maggiotto, 1982; Elden, 1981; Finkel, 1985; Kerr,

, 1989; Wollman and Stouder, 1991; Yeich and Levine, 1994). While
liberal theorists emphasize that educated citizens may be more likely to
participate in democracy (Wolfinger and Rosenstone, 1980}, participatory
theorists argue that participation in democracy builds an educated
citizenry.

For participatory theorists the prescription for what ails democracy
is more democracy in the form of more participation. As Dewey writes,
"The cure for the ailments of democracy is more democracy” (1927, p.
146). Other theorists express similar themes. Barber (1984) argues that
participation is directly related to the strength of democracy. Mansbridge

(1980) suggests that greater face-to-face participation will facilitate a

shift from adversarial to unitary democracy. Jefferson argues for dividing
the country into wards as a means of encouraging participation
(Dumbauld, 1955).

Participatory theorists argue that increasing opportunities for
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participation will result in an increase in participation, and that increased

participation will produce a greater sense of community. How this is

supposed to occur is as follows: if groups of citizens get together and

discuss issues of common concern to them and which they have some

! power to resolve, their discussion of "politics" will turn to a discussion of

other, more personal matters, and so their relationship will be
transformed from just a political relationship (e.g., voter, council member)

[ to a social relationship (e.g., neighbor, friend). In this way participatory

r theorists view the relationship between politics and community as one in

which politics is a necessary although not sufficient means of finding

meaning in one’s personal life.

But prescribing more participation and increasing participation are
two different things. Bellah et a/. (1985) conclude that Americans
participate when they perceive their participation to be relevant and
effective. They suggest that the key to making Americans more
participatory may be to make their political participation more meaningful
in the context of the communities in which they live. Along with a
number of other related proposals, several theorists and researchers
advocate national political focus groups conducted at the community

level (Bryan and McClaughry, 1989; Dahl, 1994, Fishkin, 1991; Gardner,

1994; Harwood, 1993a, 1993b, 1993c).
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Participation and Voluntary Association

The importance of voluntary association and its relationship to
democracy traces its roots to Tocqueville (1848), who writes, "In
democratic countries knowledge of how to combine is the mother of all
other forms of knowledge; on its progress depends that of all the others”
i (p. 517). Tocqueville theorized that churches, political parties, and
: fraternal organizations have served historically as mediating institutions to
help sustain democratic values and beliefs and reduce the effects of
alienation. Tocqueville was particularly interested in those social forces
that fill the gulf between the individual and the state, which he believed
operated primarily in the form of voluntary associations.
' More than in most democracies, voluntary activity in America
! shapes the allocation of economic, social, and cultural benefits and
contributes to the achievement of coliective purposes (Wuthnow, 1991).
"The vital center of democracy is the community of associations. Any
person without access to that forum is effectively denied citizenship"
(McKnight, 1987, p. 57).

Investigations of participation in voluntary associations illustrate

some of the uniquely American aspects of participation. Americans are

highest in active membership in community organizations but relatively
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low in membership in political organizations (Verba, Nie, and Kim, 1978),
preferring voluntary community organizations to politics (Bellah et a/.,
1985). Voluntary association membership in Canada and the United
States is higher than in Great Britain, Germany, Italy, and Mexico (Curtis,
1971), while voluntary association membership in Scandinavian
countries is as high or higher as in Canada and the United States (Smith,
1975). Europeans are more likely to turn to alternative political parties,
but Americans are more likely to turn to social movements (Flacks, 1971;
Hampton and Fayer, 1990; Hunter, 1991; Levinson, 1974; Piven and
Cloward, 1977, Roszak, 1969; Schlesinger, 1992; Skolnick, 1969)."
Voluntary association persists, but it is not always clear how or why this
is s0.'"® We have a political system laden with rules, but we also have a
system suffused with participation, in forms such as advisory boards,
citizen groups, and neighborhood councils (Wilson, 1989).

Scholars are showing renewed interest in the topic of voluntary
association (Gay, 1990; Markowitz, 1992; Nixon, 1989). As the
backbone of civil society, the role of voluntary associations in stimuiating
political activity merits investigation, since wherever people are brought
together, they may chat about politics (Oldenburg, 1989). This is
especially true in light of how voluntary associations and members attract

each other. McPherson and Rotolo (1996) find that sociodemographic
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variables define social niches in which voluntary groups compete for

members. Such voluntary commitments tend to be long-term and are not
easily changed for reasons associated with external political messages
(Huckfeldt, 1993}.
‘ Some scholars are concerned that the mediating processes of
secondary associations and intermediate institutions are in decline,
feading to an erosion of the traditional source of consensus making that
sustains a civic and democratic society (Cohen and Rogers, 1992; Lasch,
1995; Putnam, 1995a, 1995b)."® Evidence that American progress
| toward the democratic ideal may be slipping is provided by Putnam
(1995a), who argues that America’s social capital is dwindling
dangerously. He reports that membership in such mainstream
associations as Rotary clubs, PTAs, and the Boy Scouts is declining.?°
Putnam acknowledges that the evidence of declining social and civic
i participation is easier to uncover than the causes.

Aristotle held that all associations aim at some good, that the
end and purpose of the polis, or political community, is the good life, and
that institutions of social life are means to that end (Barker, 1962).
Social institutions are the principal mechanism by which society

generates "social capital,” which is the sense of trust, mutual obligation,

and connectedness that a civic society requires (Putnam, 1993). The
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ability to form groups depends on trust, and if citizens have the capacity

I
;
to trust people outside their families, it generates social capital
'; (Fukuyama, 1995).
| Participatory theorists argue that citizen participation within
communities serves to compensate for this decline in social capital
(Barber, 1984; Berry et al., 1993; Langton, 1978). Thus the role of
voluntary associations in fostering democratic participation is important to
examine, for it is through the process of voluntary association and
| through the mechanism of secondary institutions that citizens participate
in their neighborhoods and communities.

Participatory theorists ascribe a democratizing role to voluntary

21

associations.©’ Cohen and Rogers (1992) develop a model of

! "associative demaocracy," which they define as a deliberate politics of
associations, in which the state assumes some responsibility for altering
the political environment so as to both increase the number and scope of
associations and to expand their role in the political process.
Associations can increase demaocratic participation, but they cannot
alleviate all obstacles to democracy, such as ensuring effective

representation (Immergut, 1992).

Communitarian theorists suggest that we need to educate

ourselves as citizens so that we can make a difference in the institutions
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that have such an impact on our lives. Douglas (1986) argues that "The
i most profound decisions about justice are not made by individuals as

such, but by individuals thinking within and on behalf of institutions" (p.
124). Wolfe (1989) suggests that we need a third way to think about
moral obligation, one that locates it neither in the state nor in the market,
but in everyday life.??

Voluntary association and participatory democracy connect through
a mutual emphasis on face-to-face participation. Face-to-face democracy
is @ much older form of democracy in which people come together to
reason, based on common interests and equal respect (Mansbridge,
1980). Face-to-face association requires that participants know each
other and that important decisions are made by people meeting and
talking together {Laslett, 1956). The small community of face-to-face
relationships is the foundation of demacratic life (Morgan, 1942). "In the
1 small group...is where we shall find the inner meaning of democracy, its
heart and core” (Follett, 1924, pp. 225-226).

Face-to-face participation focuses upon the individual as the central

actor. Demaocracy requires that people recognize one another’s

individuality. Democracy can be "fully effective only if...people generally

relate to each other as equals and with respect for each other’s individual

differences and interests" {Gouid, 1988, p. 257). Participatory
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democratic decision making entails such reciprocal recognition in order for
any individual to identify themselves as a part of the demos (Rucinski,
1991).

; This face-to-face dimension of participatory democracy is often

f greeted with a degree of condescension. As Mansbridge (1980) writes:

|

"To people steeped in the adversary tradition, the very notion of
unitary democracy usually appears naive and impractical. They
assume that interests are always in conflict, that individuals never
respect one another equally, that consensus is always a sham in
which some are afraid to make their true feelings known, and that

i face-to-face meetings are too cumbersome to play a significant role
in a modern national polity” (p. 23).

Participatory theorists respond by suggesting that a model of democracy
that applies to the universal meaning of the word "political” rather than to
just a political system has implications for everyday life in terms of
conversation, love and relationships, raising children, education, families,
1 and work (Mansbridge, 1990b; Pateman, 1979, 1992; Phillips, 1892).
Participatory democracy’s focus on small-scale levels of
| organization, association, and collective action is often criticized by liberai
theorists who argue that this notion is out of time and place as we
! approach the 21st century. But practicing seif-government in small
spheres, as Tocqueville (1848) suggests, impels citizens to larger spheres

of political activity as well. The power and potential of attending to small

| things as a means of promoting large-scale change is attested to by
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f several recent works. Epidemic theory’s concept of a "tipping point” is
& being applied to a variety of social phenomena (Crane, 1991; Gladwell,
I 1996).%° The increased emphasis of some sities on enforcing minor
| civic codes appears to correspond to a reduction in more major crime
(Kelling and Coles, 1996).

Large-scale social movements have arisen from small voluntary
! groups with powerful democratic elements within them, including the
abolition movement, the civil rights movement, the welfare rights
movement, working class protests, the suffragist and ERA movements,
and the populist movement of the 1880s (Evans and Boyte, 1986;
; Ichilov, 1990; Piven and Cloward, 1972, 1977). Sandel {1996b)
suggests that the civic education and solidarity cultivated in the black
churches of the South were crucial prerequisites for a local political
movement that eventually unfolded on a national scale. Gastil (1993a)
i concludes that "When connected with participation in larger movements
directed at fundamental social change, small group membership can
transform not only individuals, but also society” (p. 164).
' Voluntary association may mitigate against authentic participation,
due to factors such as organizational size and scale, short-term interests,

"not-in-my-back-yard" attitudes,” resistance to change and innovation,

I and elitist leadership (Fogarty, 1990; Green, 1985; Jackson; 1989;
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Stamato, 1988). Midgley et al. (1986) question whether voluntary
organizations are any maore able to promote authentic participation than
i the state, and argue that there is little evidence to show that a reliance
on nongovernmental organizations results magically in the emergence of

genuine forms of participation.

In contrast to the "possessive individualism" (Macpherson, 1977)

that voluntary association may reinforce, Wuthnow (1995) offers a more
hopefui view. He suggests that participation in voluntary associations
leads individuals to realize that there are larger problems, that it is
necessary to band together with others, and that it often results in their
becoming more interested in community affairs, more likely to vote, and
more involved in a wider range of public institutions. Wuthnow writes
that "It is perhaps paradoxical that participation in voluntary associations
. often derives from a sense of alienation from public institutions and yet

? results in greater involvement in these institutions” (p. 213). This is an
intriguing paradox of participation that has implications for the legitimacy

of public institutions.

The Democratic Potential of Neighborhoods

For many democratic theorists, the neighborhood is the urban

extension of the small town. Urban neighborhoods wear several faces,
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; including those of a personal arena, a social community, a physical place,
i a political economy, and an entity within a city and metropolitan region
(Hallman, 1984). Progressive and contemporary writers refer to city
neighborhoods as crucibles of civic cuiture (Sleeper, 1990), as the

* nursery of civic life (Follett, 1918), as creators of casual public trust

| (Jacobs, 1961}, as switchboards of the community {(DeSena, 1994), and
as the home of "third places" (Oldenburg, 1989).?* The city is the true
home of citizenship, a responsibility to act with the interests of the
community in mind, but many cities discourage their residents from
practicing citizenship (Dagger, 1981).

Urban neighborhoods have experienced a decline along with cities.
Deprived neighborhoods with a lack of resources but an overabundance
of social problems have become a link removed from the chain that
connects all of society (Van Rees, 1991).%®° Compared to urban
5 residents, suburban residents generally have higher incomes, less political
|
1 will to shift resources back to cities, and outnumber urban registered
| voters (Hallman, 1984). Scholars argue for a combination of
neighborhood organizing, neighborhood-based community development,

government and private sector support, and citizen participation and

political involvement as the keys to revitalizing urban neighborhoods

| (Baba and Austin, 1989; Keating et a/., 1996).%° Urban neighborhoods
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retain an important place in civic life, as evidenced by the fact that
neighborhood residents report substantial community and private support
networks (Krumholz and Star, 1996) and by an extensive body of urban
revitalization literature.?’
The relevance of neighborhoods to democracy hinges upon
i whether neighborhoods qualify as political and public entities (Crenson,
1983). Neighborhoods are already informally associated for social
purposes (Austin and Lowe, 1994) and are quite ready to be formally
constituted for political purposes (Kotler, 1369).?2 Neighborhoods
rather than cities are the natural political entities (Hunter, 1979; Kotler,
1969).%° In contrast to the publicness of cities, neighborhoods convey
a sense of private life. The institutions of city government are public
organizations, while the principal institutions of neighborhood
governance, i.e., neighborhood associations, are private organizations.
! But the private nature of neighborhoods belies their true publicness:
| "This inclusive and near-compulsory character differentiates the
neighborhood from virtually all other private groups in the society.
In fact, the centrai point is that the residents of a neighborhood do
not constitute a private group at all, but a miniature "public" - more
like citizens than like members of a private association” (Crenson,
1983, p. 17).

The common denominator of both large cities and small towns is

that people live in neighborhoods. Urban neighborhoods recreated the
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conditions of small-town life, and cities fostered new forms of
association, such as trade unions and neighborhood associations.
Neighborhood democracy assumes that democratic institutions can be
adapted to urban life (Long, 1980). The key to making America more
! participatory lies in the progressive ideal of making political participation
more meaningful in the context of the communities that people live in
(Bellah et a/., 1985; Berry et a/., 1993). Contemporary descendants of
progressive theorists include the "new urbanists,” who recognize the
importance of neighborhoods, community, and place (Garreau, 1991;
Gerloff, 1994; Katz, 1994; Kemmis, 1990, 1995), and "civic
entrepreneurs,” who apply a grass-roots approach to community building
and economic renewal (Boyte, 1980; Henton, Melville, and Walesh,
1997).
But critical theorists fear that with urban flight to the suburbs the
middle-class neighborhoods and forms of civic association that sustain a
vigorous civic culture are rapidly disappearing. In many urban
neighborhoods, most traditional forms of civic activity have eroded,
leaving religious congregations as the only vital civic institution in many
communities (Boyte, 1989).3° Critical theory offers a normative basis
for interpreting SES bias in urban political participation that goes well

beyond the positivist interpretation of liberal democratic theory. Most of
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the attractions of the modern city are beyond the reach of most of its

residents (Lasch, 1995).

Neighborhood Participation

! The principal mechanism of neighborhood governance is the
neighborhood association. Sixty percent of large U.S. cities report having
an active system of neighborhood councils or associations to represent
neighborhood concerns, with nearly three out of four cities reporting an
increase in the number of neighborhood councils or associations
compared to ten years earlier (Scavo, 19393). Neighborhood participation,
in the form of working with others on a local problem, active membership
in a community problem-solving organization, and forming a group to help
solve a local problem, all showed slight increases from 1967 to 1987
(Verba, Schlozman, and Brady, 1995).

In relation to socioeconomic and demographic variables,

participation is moderately related to age and education (Hunter, 1975);

generally not related to SES, age, race, education, and employment

status (Bennett (1989); and strongly related to SES (Berry et al., 1993).
j Participation is related to home ownership (Bennett, 1989; Berry et a/.,

1993; Hunter, 1975; Rohe and Stegman, 1994; Wandersman et al.,

1987), although one study has found that public housing tenants are as
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; likely to become involved in community affairs as homeowners (Reingold,
1995). Income has no effect, education has a weak positive effect, and
getting together with neighbors has a strong positive effect (Doyle and
i Luckenbill, 1993). Participation is inversely related to neighborhood

turnover and the proportion of children in the neighborhood, and directly
i related to SES and age (Abowitz, 1990).2" Length of community
residence (Kasarda and Janowitz (1974) affects participation, while
length of residence affects association membership but not participation
(Oropesa, 1992). Women, married people, people who have lived on the
block longer, and older people are more likely to be members, while race,
occupation, education, the presence of children under age 17, and the
number of people in the household are not related (Wandersman et a/.,
1987).

Social context factors are influential in determining neighborhood
and community participation (Giles and Dantico, 1982; Huckfeldt, 1979),

and are significant predictors of self-reported participation in community

recycling efforts (Gamba and Oskamp, 1994).32 Employment and

children represent a source of role conflicts for neighborhood residents
(Abowitz, 1990). Members are more likely than nonmembers to report
involvement in other community activities, a sense of community about

their block, a sense of citizen duty, and political efficacy (Wandersman et
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al., 1987). Social ties in the community are more important than

psychological attachment for both membership and participation

(Oropesa, 1992). The tendency to think about moving from the
neighborhood declines with participation in neighborhood associations
(Oropesa, 1989a), participants are more fearful of crime than
nonparticipants (Bennett, 1989), communities with more serious crime
problems and with residents who think they receive inadequate police
services are more likely to be organized (Bennett, 1995), and a
combination of physical problems and social enablers may increase
neighborhood participation (Perkins et al., 1990).*® Participation is
strongly correlated with neighborhood assimilation, socioeconomic status,
and political activities of residents (Oisen, Perlstadt, Fonseca, and Hogan,
1989).

There is relatively little data available on neighborhood associations
themselves. Studies report membership and participation levels of 8

percent (Taub et a/., 1977), 12 percent (Duncan et al., 1973; Verba,

Schiozman, and Brady, 1995), 16.6 percent (Berry et a/., 1993), 18.9
percent (Davies, 1994), 20 percent (Oropesa, 1989a), and 30 percent,
although this figure includes block associations in addition to

neighborhood associations (Hunter, 1974).3* Even fewer residents are

active participants, with relatively little attendance at board meetings
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outside of board members (Bolduc, 1980; McNamee and Swisher, 1985).
The average resident engages in two acts of neighborhood participation,
with the majority of residents engaging in between zero and four acts of
participation (Oropesa, 1989b). Neighborhood wealth, stability, resource
mobilization, organization structure, and conflict with city agencies are
associated with effectiveness (Oropesa, 1989b), although city officials

, tend not to be appreciably more responsive to participants in

| neighborhood associations than to neighborhood residents in general

! (Berry et al., 1993).

Neighborhood Associations and Participatory Democracy

1 Given that a complex society requires a mix of political units of
different sizes, participatory theorists cannot argue that neighborhoods
are the key to revitalizing democracy. Nor can neighborhood associations
and voluntary action address the problems of national economic
performance or of national social problems, although they can at least
mitigate their consequences for marginal groups and serve as a means of
advocating and addressing citizen concerns at the community level (Hirst,
1992; Stokley and Daysog, 1994). What neighborhood governance does
have to offer is the possibility of face-to-face interaction and collaborative

decision making, which lie at the heart of the theory of participatory

50

J

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



democracy (Berry et al., 1993; Chrislip, 1994). This form of democratic

participation takes place in neighborhood organizations.

i Neighborhood organizations have been part of American political

life since the turn of the century, and provide a form of voluntary

association through which neighborhood residents can participate

n (Frederickson, 1973).%® Even though liberal theorists argue that these

‘ institutions are nonpolitical, they suggest that nonpolitical organizations,

! including neighborhood associations, are windows on a wider world of
civic life, and function to enhance citizens’ civic skills (Verba, Schiozman,

and Brady, 19956).%¢

Neighborhood associations must combine a capacity for both

representative and participatory democracy if they are to be successful.

Successful neighborhood organizations are those residents claim as their

own, i.e., ones they join, participate in, and value highly (Wynn, 1995).

j But success does not mean that neighborhood organizations are

democratic. The rewards for participatory leadership are meager, most

neighborhood leaders are of relatively higher SES, and since their rewards

are intrinsic, they do not need other residents to be active (Rich, 1980).

Citizen participation organizations may initially promote social change and

adhere to participatory democratic processes, but they tend to be

absorbed by the very institutional structures they had set out to change
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(Gittell, 1980).

The capacity for neighborhood associations to promote external
democratic participation presumes a substantial degree of internal
democracy, and along this dimension neighborhood organizations are
more indicative of representative than participatory democracy (Cnaan,
1991). The more successful a neighborhood organization becomes, the
more it tends to de-emphasize resident participation (Cooper, 1980).
Neighborhood organizations then face the problem of double closure,
excluding those groups that are beyond one’s organized groups (Farris,
1988).

This balance between representative and participatory democracy
can be seen in their complex relationship with local government, which
combines elements of reciprocity and mutual interest with elements of
competition and opposition. This relationship is interdependent, and
requires an intricate balance of neighborhood autonomy and political
responsiveness by city government (Adler and Blake, 1990).
Neighborhood associations are protective of their autonomy, which
makes them wary of their dependence on city government for the staff
resources that are so vital to their success (Gittell, 1980). They are more
likely to compete with each other than to maobilize their collective

strength because they compete for city-wide resources (Thomas, 1986).
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. Local government is perceived as a political ally as often as an opponent,
and sometimes as both on the same issue (Logan and Rabrenovic, 1990).

The acceptance of participatory democracy by local government
has been slow. Evaluation studies suggest that cities should maintain the
| involvement of neighborhood groups in the municipal decision making
process, and that they should be willing to partner participation efforts
with neighborhoods, including providing necessary funding (Thomas,
1986). But the only participation mechanism used by all cities is public
hearings, and while 88 percent of cities report providing technical
assistance to neighborhood organizations, only 38 percent report
providing financial assistance (Scavo, 1993). Reliance upon
administrative mechanisms such as public hearings all too often fails to
increase actual citizen participation (Cole and Caputo, 1984).

But there are positive signs also. Neighborhood organizations have
been able to open up to citizen participation such areas of governance as
community development planning, budgeting, and the delivery of basic
| services {Ahlbrandt and Sumka, 1983; Boyle and Jacobs, 1982). More
importantly, yet ironically, neighborhood organizations offer citizens an
additional mechanism for participation in the process of governance at a

time of increasing dissatisfaction with the institution of government.

Does participation through voluntary association at the
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neighborhood level offer the potential for realizing the promise of

participatory democracy? Neighborhood associations cannot easily claim
to be representative, especially when the substantial demands on time
' and energy mean that relatively few people participate. But they can
claim to be responsive to those who choose to participate. Thus while
the number of neighborhood association participants is fewer than the
number of voters, it is greater than the number of elected and appointed
officials who might worry about a particular concern. Within this
context, participatory democracy is not a substitute for representative
democracy, since each is better at accomplishing a particular democratic
ideal than the other. Representative democracy, to the degree that
people participate in elections, can better ensure representation than can
participatory democracy. But participatory democracy, to the degree that
people participate in democracy, can better ensure responsiveness than
can representative democracy.
! Associations empower neighborhoods within the existing
representative structure of local government. Neighborhood-based
participation systems fulfill a model of democracy substantially different

from the representative democracy that exists in most American cities,

participation efforts clearly open up broad avenues for citizen involvement

|
i
l beyond electoral politics, and distortions caused by wealth and social
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status are not eliminated but neither are they exacerbated (Berry et a/.,
1993). Participatory theorists, looking for the bright side, suggest that
even so small a concentration of participation may diffuse itself through
the community and have a greater impact on nonparticipants than the act
of voting by a neighbor has on other neighbors (Berry et a/., 1993), and
that even if most people are not active in neighborhood associations,
these organizations foster a strong sense of neighborhood identification

! (Crenson, 1983). They also note that as a society we have not yet
tested the limits of participatory democracy. "We have only a brief
history of experimenting with the adaptations of democracy to the large-
scale nation-state. There is plenty of room for innovations™ (Fishkin,

1991, p. 25).

Summarizing the Participation Perspective

| There are two general and competing views of the role of citizen
participation in the political process, represented by two groups of
theories. The first group is referred to as "liberal democracy" (Mason,
1982), "standard liberal democracy" (Warren, 1992), or liberalism (Lowi,
1979). The second group is referred to as "participatory democracy"

(Mason, 1982; Bachrach and Botwinick, 1992), "expansive democracy”

(Warren, 1992), or "unitary democracy" (Mansbridge, 1980). Liberal
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theorists seek to balance democratic participation against other political

l
|
? features such as efficiency and pluralism by limiting the spheres of
! society that are organized democratically. Expansive theorists see such
limits to democracy as a cause of many of the ills of liberal democracy
? and its representative form of government. They presume that the "self"
% can be transformed by participation in the public arena, while liberal
theorists assume that the self is preformed with regard to political
participation (Warren, 1992). Liberal theorists do not see expansive
democracy as a replacement for representative democracy (Lowi, 1979;
Schmitter, 1995).

Participatory democracy’s radical and leftist roots often arouse
antipathy from more mainstream political theorists. While participatory
x democratic theory is more compatible with feminist thought than liberal
democratic theory, it is not without its share of criticism from feminist
scholars. Women'’s involvement in organizations has been important both
as an incubator for forms of political participation and as a form of
community participation (Cott, 1990; Scott, 1991). Some feminist
theorists argue that, in concentrating on voting and other forms of
electoral participation, political scientists have neglected forms of
participation that are especially congenial to women (Acklesberg, 1984).

Feminist scholars have taken this point even further, arguing that the
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definition of politics should be expanded to include all activities

undertaken to benefit the community, regardless of whether they involve
public authority (Baker, 1984).%7

Regardiess of one’s particular theoretical perspective, the question
i of what is the proper relationship between democracy and participation
lies at the core of both radical and mainstream political theory. itis a
timeless question, and one with revolutionary implications. Recognizing
that in democratic theory all roads lead to Rome, Pateman (1970)
suggests that liberal political scientists should at least consider, in the
absence of actual evidence about the effects of participation, that
participatory experiences would enable citizens to better evaluate the
performance of their national representatives and the impacts of national
policies on their lives. It is also a question that cannot be ignored. As
Almond and Verba write in The Civic Culture (1963), "If there is a
political revolution going on throughout the world, it is what might be

called the participation explosion” (p. 2).

Notes
1. As Williams (1976) notes, it was especially unpopular with elites.
2. One example from popular knowledge is Americans’ belief in

democracy as a majority system, when in reality it operates under
plurality rules. An example from social science is that we know a great
deal about who participates and who does not, but very littie about why
people do or do not participate.
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3. James Morone (1990) observes that efforts to build more direct
democracy also build more government bureaucracy, a point also noted in
more generic form by James Wilson (1989}, who observes that if we
want less bureaucracy, we must have less government.

4, Electronic democrats have coined the term "virtual polis” in recent
literature on political participation and the internet (Groper, 1996). Their
; hope that technology can create a virtual polis reflects the pessimistic

| view most theorists hold of the vitality of the polis in America.

1; 5. The study of participation is divided conceptually amang three

| spheres of activity. Participation in the "political sphere” focuses on
electoral activities related to the institution of government. Participation

i in the "economic sphere” focuses on activities related to workplace

| decision-making within economic organizations. Participation in the

"social sphere” focuses on "non-political” activities within secondary

! associations and intermediate social institutions that create "community"

| between the institutions of the family and the state.

; 6. Landmark political science studies of electoral participation include
; Berelson er al. (1954}, Campbell et a/. (1960), Almond and Verba (1963),
‘ Verba and Nie (1972), and Verba et al. (1978).

7. Critical theorists like Denhardt (1993), Levitan (1943), Stivers

| (1993}, and Waldo (1980) have assumed the burden of keeping alive

; public administration’s democratic heritage. With the exception of certain
! policy scholars, many contemporary public administration scholars seem
to have forsaken the field’s democratic roots and ignore the increased

| interest other social science disciplines are showing in participation and

| participatory democracy. Several recent mainstream compilations of

| public administration thought (Bozeman, 1993; Ingraham and Kettl, 1992;
i Lynn and Wildavsky, 1990; Perry, 1989) are conspicuously silent on the

| topics of democracy and participation. For examples of the reemergence
| of participation as a topic of interest among policy scholars, see Crosby

If et al. (1986); deLeon (1992); Fischer (1993); Kathlene and Martin

{ (1991); and Kweit and Kweit (1981).
|

|

|

\

1

8. For examples of research in group theory and dynamics, see Braver
and Wilson (1986) Kerr (1989), Littlepage and Silbiger (1992), and
Wollman and Stouder (1991). For examples in organization theory, see
Castrogiovanni and Macy (1990}, and Yammarino and Naughton (1992).
For examples in community theory, see Chavis and Wandersman (1930),
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Perkins et al. (1990), Yeich and Levine (1994), and Zimmerman and
Rappaport (1988). For examples in collective action theory, see Barnes
(1992), Breinlinger and Kelly (1995), Heckathorn (1993), and Marwell et
al. (1988).

9. These works are particularly relevant to public policy scholars:
Bachrach and Botwinick (1992), Berry et al. (1993), Dilger (1992), Florin
and Wandersman (1990}, Marston (1995). These works are particularly
relevant to public management/organization scholars: Christenson et al.
(1988), Gastil (1993a), lannello (1992), Lee (1986), Maxwell {1981).

10. Wolfinger and Rosenstone (1980) acknowledge that those most
likely to be underrepresented are those who lack opinions.

11. The two dominant social sciences of economics and political
science have both been heavily influenced by equilibria models developed
by classical physics. Systems at or near equilibrium follow specific rules
of behavior and are amenable to causal analysis. Within political science,
social choice theory and group theory and pluralism attempt to establish
the existence of equilibria in political systems. Most political scientists

| and political theorists have concluded that instances of equilibria are rare
in politics, if not nonexistent altogether. For a discussion of the evolution
and critique of equilibria models in political science, see Baumgartner and
Jones (1993), who argue that the American political system is
characterized by a much greater degree of punctuated equilibria,
instability, multiple policy venues, and parallel processing than the
classical mobilization-countermobilization model dating back to Madison.

12. This view is most famously represented by Joseph Schumpeter,
whose gloomy view of and apprehension about socialism colors his
theoretical perspective on democracy in Capitalism, Socialism, and
Democracy (1950). Schumpeter rejects the ideal of participation
embodied in classical democratic theory because of its potential for
creating political instability. Schumpeter limits democracy to a method
for selecting political leaders, a means with no discernible ends. He
argues that politicians’ competition for political leadership makes it
possible for disenfranchised or just unhappy groups to express their
dissent and bring some pressure to bear on prospective or current
political leaders.

13. Campbell et al. (1960) note that the average citizen’s concerns are
usually closer at hand, rooted in the daily life of job, home, and family. In
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a similar vein, Morone (1990) argues that the current Madisonian form of
politics centers too much on the high politics of Washington and is of
little immediate interest to the average American.

14. Waldo (1980) faults political science for failing to develop a
political theory of organization.

15. Not all political theorists emphasize the participatory nature of
demacracy. Participatory democratic theory attempts to develop a
conceptual link between the "political,” "social,"” and "economic"
spheres. It emerged from attempts to integrate democracy and capitalism
through waorker participation experiments. Principal participatory theorists
include Bachrach and Botwinick (1992), Barber (1984), Benello and
Roussopoulos (1971), Bottomore (1970), Gastil (1993), Kaufman (1969),
Mansbridge (1980), Mason (1982), Mill (1963, 1965), Marone (1990),
Olsen (1982), Pateman (1970), Rosenbaum (1978), Rousseau (1950),
and Weissberg (1974). Participatory theorists whose principal emphasis
is the workplace include Bernstein (1976, 1982), Garson (1974),
Greenberg (1986), Krimerman and Lindenfeld (1992), Lindenfeld and
Rothschild-Whitt (1982), Mason (1982), Maxwell (1981), Rothschild and
Whitt (1986), Weisbord (1987), and Zwerdling (1984).

16. Macpherson (1977) argues that the principle of seeing democracy
as a society rather than a system of government is the principle
introduced into predemocratic liberal theory in the nineteenth century to
make it liberal-democratic.

17. This thesis is illustrated by Piven and Cloward (1971), who argue
that the poor have fared better by engaging in mass civil movements
rather than by participating in electoral politics. Reversing this thesis, one
might argue that the surge of recent national interest in a third national
political party may resuit in part from the lack of impetus for some current
form of national social movement.

18. For example, Delgado (1989) notes that there is little scholarly
research available on the experiences of private foundations in funding
community organizations and public policy efforts. He suggests that
successful and effective approaches to community revitalization must be
evaluated and documented.

19. Secondary associations and intermediate institutions are those
social, political, and economic organizations situated between the family
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and the state. Much of the current scholarly interest in intermediate
institutions is stimulated by Putnam et a/. s (1993) Tocquevillian study of
Italian politics. Putnam and his colleagues argue that the rich civil society
of northern ltaly has fostered better government than the association-
poor society of southern Italy. Fukuyama (1995) notes that the title of
Putnam’s book is somewhat misleading in that northern ltaly has not
always been democratic.

20. As a symbol of this problem, he notes that while more Americans
are bowling, fewer are bowling in leagues and groups.

21. Communitarian theorists also place a great deal of importance on
intermediate institutions. Bellah et a/. (1991) report that many Americans
see individuals as pitted against institutions. They see this dilemma as
paradoxical in that faith and trust in institutions is declining in a society
that is becoming increasingly dependent upon and driven by institutions.
Institutions can be constraining, but they can also be enabling. Drawing
on twentieth-century political philosophy, particularly the work of John
Dewey, Bellah et al. (1991) envision the goad society in terms of a
widening of democratic participation and accountability of institutions,
and an interdependence between democratic participation and institutions
themselves.

22. Wolfe’s argument resonates with the ideas of Robert Bellah et a/. in
The Good Society (1991). But as Christopher Lasch (1995) points out,
although both works seek a third way, like most communitarians they are
more critical of the market than of the welfare state.

23. In epidemic theory a tipping point refers to the point at which a
relatively controlled phenomenon becomes uncontrolled. Epidemic theory
is applied to social phenomena to help explain why a relatively large
intervention may have little or no impact if the tipping point is out of
reach, while a relatively small intervention may have a large impact if the
tipping point is within reach.

24. The social and political importance of neighborhoods to urban life
has been well documented (Antunes and Plumiee, 1977; Baba and
Austin, 1989; Cnaan, 1991b; Crenson, 1983; Davison, 1988; Follett,
1918; Frederickson, 1973; Gay, 1990; Hallman 1974, 1984, Jacobs,
1961; Keller, 1968; Kotler, 1969; Marston, 1995; National Commission
on Neighborhoods, 1979; National Federation of Settlements and
Neighborhood Centers, 1968; Schild, 1994; South, 1987, Suttles, 1972;
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Taylor, 1986; Thomas, 1986; Yates, 1973).

25. Van Rees (1991) suggests that having now been rejected by
society, deprived urban neighborhoods are on a par with asylums and

prisons.

26. For a detailed analysis of the history, evolution, and development
of neighborhoods in America, see Keating et a/. (1996) who trace the
emergence of neighborhoods in mid-nineteenth century cities, the impact
of European and southern migrations, theories of neighborhood change,
the history of neighborhood organizing, and the impact of federal policy
on the decline, redevelopment, and revitalization of urban neighborhoods.

27. There is an extensive literature on neighborhood revitalization. For
a sampling of contemporary explicaticns of the issues and challenges
faced by urban neighborhoods, see Bennett (1990), Boyte (1989},
Cochrun (1994), Davis (1991}, Fisher (1994), Halprin (1995), Pierce
(1993), Scavo (1993), and Williams and Laird (1992).

28. Kotler makes a interesting connection between the social sphere of
community participation and the political sphere of government
participation. He suggests that local formal organizations attract local
leadership because the political objectives of neighborhood organizations
do not threaten the existing social structure of community leadership.

29. Crenson (1983) argues that neighborhoods have three distinct
characteristics that qualify them as political entities: (1) neighborhoods
can be direct participants in the political process; (2) neighborhoods can
perform internal functions that imitate the political system itself; and (3)
neighborhood membership is based on geographic location, and the
necessary qualifications for being a neighbor are about as indiscriminate
and inclusive as the requirements for citizenship.

30. San Antonio, one of the cities used in this study, is an example of
a city where nonpolitical religious affiliation led to the creation of a
political organization. Communities Organized for Public Service (COPS)
is a citizens’ group founded in 1974 in the impoverished Hispanic
neighborhoods of San Antonio. Its civic base is the network of Catholic
parishes. COPS provides the institutional resources for citizens to
develop their political capacity.
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31. Abowitz (1990) developed her article from her doctoral
dissertation, which was based on a secondary analysis of data for Detroit
from 1975 (n=664).

32. Social context reflects almost exclusively the influence of
neighborhood social class composition or status.

33. This is perhaps not such a surprising finding given that Bennett
specifically looked at neighborhood watch programs.

34. Block associations appear to have been generally excluded from
most studies of neighborhood and community participation. Perhaps their
form of organization is deemed too informal even by community
participation standards.

35. They gained recognition first through the settlement house
movement, civic clubs, and neighborhood improvement associations, and
later through community organizing programs of the 1960s and
community populism of the 1970s.

36. While the vast literature on community organizing and community
organizations is beyond the scope of this study, several works connect
community organizations to neighborhood democracy. Katan and Cnaan
(1986) identify three main stages of neighborhood social development in
Israel: the neighborhood as a community, the decline of the neighborhood
as a community, and the renewal of the neighborhood as a community.
Checkoway (1991) finds that organizations that successfully encourage
participation have a strong executive director and leadership core, active
board or committee members, staff members who are developed and
transitioned from voluntary action to professional expertise, and evidence
a demonstrated commitment to their neighborhoods. McLaughlin, Irby,
and Langman (1994) argue for turning more policy attention to the role of
community organizations in strengthening neighborhoods, and for
designing ways to strengthen existing successful arganizations and create
needed new ones.

37. Mainstream political science has developed a reputation for
slighting noneiectoral forms of citizen participation because the single
best source of continuing survey data is the biennial National Election

; Study. Because it is anchored in national elections, the NES naturally

! emphasizes voting and other forms of electoral participation (Schlozman

et al., 1995).
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CHAPTER 3

PARTICIPATION AND DEMOCRATIC GOVERNANCE

Democratic governance refers to they way in which governing

institutions carry out the process of governance in accordance with
democratic norms, especially citizen participation. This chapter discusses
the relationship between participation and democratic governance in
terms of the concepts of legitimacy, capacity, and community.
Legitimacy refers to the attitudes that characterize the relationship
between citizens and government. Democratic governance theory
suggests that, to a large extent, legitimacy depends upon the active
participation of citizens. Capacity refers to the attitudes and beliefs of
citizens about their ability to engage in political participation, and the
degree to which participation in the process of governance leads to
further participation. Democratic governance theory suggests that
citizens have the capacity to become knowledgeable about politics, and
to use this knowledge to participate in self-governance. Community
refers to the degree to which participation in the process of governance
creates a sense of belonging among participants, and helps participants

to connect their self-interest to concern for the larger community.
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Demaocratic governance theory suggests that participation helps to create

a sense of community among participants, and that participation leads to

the development of communitarian attitudes.

Participation and Legitimacy

The history of the modern state is characterized by an "extended
sense of crisis” (Freedman, 1978, p. 9). This sense of crisis persists
today, and is reflected in the growing numbers of citizens who "are
questioning the effectiveness of our public institutions” (Putnam, 1995b,
p. 33), and by the "repudiation of democracy in its most generous
incarnations from within" (Elshtain, 1995, p. xiii). The roots of this crisis
of legitimacy stem from a sense of political unease dating back prior to
the American Revolution (Lockridge, 1981). Part of this unease is due to
the tension between competing democratic ideals.' Both liberal and
communitarian elements have been present throughout the political
history of the American republic, with the republican tradition
predominant in the first half of the nation and the liberal tradition
supplanting it by the mid-twentieth century {Sandel, 1996b). The

triumph of a liberal public philosophy over a republican one has resulted

in @ "procedural republic," with adverse consequences for democratic

politics and the legitimacy of the regime (Sandel, 1988).
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, Critical theorists agree that this sense of crisis permeates the

; nation as a whole, and that it questions the very legitimacy of

' democracy.? Observers attribute this crisis to a decline in civic culture

| and democratic dispositions (Eberly, 1994; Elshtain, 1995; Lasch, 1995;

i Saul, 19995), to liberalism’s adoption of moral relativism and neutrality

| (Berger, 1992; Moynihan, 1993; Rauch, 1994; Schlesinger, 1992), to the

"false choices" offered by both liberals and conservatives that produce

increasing polarization and alienation (Bok, 1997; Dionne, 1991; Eberly,

1995; Wolfe, 1989), and to the ideological contradictions between

capitalism and democracy (Adamson, 1390; Orren, 1988; Parenti, 1995).
While public administration theorists debate the meaning,

relevance, and even existence of the "public interest" (Barzelay, 1992;

Frederickson, 1991; Goodsell, 1990; Stillman, 1996), other scholars are

attempting to revitalize this idea (Orren, 1988; Persons, 1990; Saul,

1995). The notion of public interest necessarily lies at the heart of the

: problem of legitimacy, since government is the only organized mechanism

that makes possible that level of shared disinterest known as the public

good (Saul, 1995).®> Sandel (1988) draws this connection when he asks,

"But what theory of the public interest is appropriate to an administrative

state that is also a democratic state" (p. 109).

The inability of theorists and politicians to identify and understand
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: the public interest is clearly understood by the public and is reflected in

their growing dissatisfaction with government.* The public’s increasing

dissatisfaction with how democracy is working has led to an increase in

proposals from every sphere of life to make democracy work better.®
While many citizens cite a lack of responsiveness on the part of
government and elected officials as to what is wrong with democracy,

the problem may be just the opposite (King, 1997).°

Participation and Administrative Legitimacy

Administrative legitimacy as a topic of inquiry for public
administration connects governmental legitimacy with administrative
processes (Freedman, 1978). Public administration theorists frame the
issue of legitimacy by asking, "Does a democratic society require
democratic institutions?"’ Some public administration theorists argue
i that autocratic administration may be required in a democratic society
| (Goodnow, 1900; Gulick and Urwick, 1937; Hamilton, 1961; McGregor,
{ 1984; Perry, 1989; Simon, 1976; White, 1926; Wilson, 1887). Critical
theorists argue that the administration of democratic institutions cannot
be separated from a democratic society, and that a focus on
administrative efficiency which minimizes or excludes democratic vaiues

in turn diminishes democracy (Appleby, 1945; Denhardt, 1981; Hart,
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1974; Lee, 1986; Levitan, 1943; Waldo, 1984). The normative
: implications of this argument bear directly upon the theoretical
relationship between participation and administrative legitimacy.®

Since its inception, public administration has repeatedly faced the
challenge of how to conceptualize and design a means of legitimizing the
administrative state.? Despite repeated theoretical reformulations, little
progress has been made in resolving this public administration paradox

% ironically, at the

that scholars described nearly half a century ago.
time Waldo and other scholars raised this fundamental normative issue,
the American administrative state was enjoying a period of unparalleled
support and faith in its legitimacy (Van Riper, 1983). But this "popular
legitimacy" was short-lived, as it came under attack in the mid-1960s.
Thus began the contemporary “crisis of legitimacy"” that has led many
political leaders to undermine public trust by campaigning against

government bureaucracy, public intrusion in the "private"” realm of affairs,

and against government itself.’’ This crisis of legitimacy questions the

very essence of what it means to participate in and practice

2 It is a crisis of citizenship and civic culture.'

democracy.
Theoretical connections between participation and legitimacy are
an integral part of the intellectual heritage of public administration. These

connections can be seen in administrative theory (Levitan, 1943; Redford,

68

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



-

—

1969; Stivers, 1990; Wamsley et a/., 1990) and in public management

and organizational theory (Argyris, 1964; Barnard, 1938; Follett, 1940;

‘ Denhardt, 1990, 1993; Romzek, 1992; White, 1990). Concerns about
legitimacy permeate, if not dominate, contemporary public administration

' theory (Campbeli and Naulls, 1992; Denhardt, 1990, 1993; Farazmand,

| 1989; Ostrom, 1989; Rohr, 1986; Spicer, 1995; Stivers, 1993; Waldo,

1980, 1990; Wamsley et a/., 1390).

The emergence of democratic governance theory and policy
science theory represent the two most significant public administration
responses to the crisis of legitimacy. They are of particular interest and
relevance to this study because they share several theoretical and
normative premises with participatory democratic theory. The policy
sciences are of relatively recent origin, dating to the formulation of the
"policy sciences of democracy" (Lasswell, 1971). Democratic
governance, in numerous forms and incarnations, has surfaced repeatedly
as a critical issue in the discipline.™

Democratic governance theory addresses the issue of
administrative legitimacy by attempting to specify the normative
foundations of the administrative state. The most important theoretical

formulation of democratic governance theory can be seen in the

Blacksburg Manifesto of the late 1980s, which calls for a refounding of
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public administration based on a new paradigm of the relationship

between citizens and the state (Wamsley et al., 1990).

] Refounding theorists suggest that public administration theory is a
theory of governance, and is by nature a normative theory. They argue
that the quest for such a normative theory must include an examination
of the nature of the relationship between administrative practice and the
ultimate source of values in a democratic polity, that is, the people
(Stivers, 1990). This relationship suggests that to the degree that the
administrative state fails to maximize participation in demaocracy, it is
regarded by citizens as less legitimate. In this way the theory of
democratic governance advanced in the Blacksburg Manifesto links the
legitimacy of the administrative state with active citizen participation.'®
The policy analysis paradigm exists in genuine tension with the
institutions and principles of democracy, meaning that policy analysis is
[ confronted with significant normative issues related to determining citizen

preferences, resolving conflict, and creating meaningful opportunities for

participation (Jenkins-Smith, 1980). This tension is a legacy of the
politics-administration dilemma, which provides us no way to
acknowledge publicly the interconnectedness of policymaking and
administration, despite the fact that we all acknowledge it privately

(McSwain, 1985). This results in democracy and the policy sciences
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1 seeming an unlikely couple, in that they combine rational and efficient
| policy analysis and nonrational and inefficient politics (deLeon, 1995).
Policy science should be subject to the democratic norm of citizen
: participation (deLeon, 1995) and should be informed by the
; epistemological and political aspects of a participatory methodology
I (Fischer, 1993) because politics and methodology converge on
' participation (Torgerson, 1986). Participatory policy analysis can protect
the normative elements of democratic policy analysis (Dryzek, 1989;
'_ Durning, 1993), and can improve policy making because demaocratizing
the process promotes rather than impedes rationality (Renn et a/., 1993).
Normative democratic criteria can be used to judge to what extent and in
what way a specific participatory mechanism makes a policy process
‘: more democratic (Fiorino, 1990).
The legitimacy of policy making depends on normative criteria such
as the quality of representation and participation (Persons, 1990) and
reducing the inherent bias toward policymakers as the only legitimate

clients (deLeon, 1993). In light of the limitations of social science, it is

difficult for public administrators to seek legitimacy on the basis of
expertise (Lindblom, 1990). Normative considerations prohibit excluding

scientific and technological policy issues from the scope of citizen

| participation (Laird, 1993). Since policy expertise flourishes as
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abundantly in the outside world as it does within government (Rourke,

1992) and technical policy methodologies are inherently limited, the

reluctance to involve lay persons becomes untenable (Robinson, 1992).
While political knowledge is not a substitute for political judgment,
citizens can judge only on the basis of a great deal of knowledge, and

while political education can be a consequence of participation, it need

not be the reason (Parry, 1989).

This normative conceptualization of participation in public
administration has two important implications for the legitimacy of the
administrative state. Participation expands the technical, rational, and
instrumental boundaries of public administration theory to include politics,
values, and human behavior (Adams, 1992; Denhardt, 1990); and it
expands the boundaries of public administration practice from the
institution of government to include the process of governance (lannello,
| 1992; Sergiovanni, 1984; Waldo, 1952; Wamsley et a/., 1990).

i Today, it is nearly a cliche to say that the American administrative
state faces a crisis of legitimacy.'® Yet there is ample evidence to
suggest that this crisis extends beyond the institution of government and
beyond the profession of public administration. An "uncivic" culture is
unlikely to create strong public faith in the legitimacy of the

administrative state, or in high levels of trust in government, or in
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widespread citizen participation. From a participatory democratic
perspective, the administrative state must be able to equip citizens and

| "citizen-administrators” (Cooper, 1984} with the civic skills necessary to
; participate both "at waork" and "after hours"” (Waldo, 1984). The political
consequence of nonparticipation or "pseudoparticipation” is that it
diminishes the legal-rational legitimacy of the state, thereby diminishing
the state’s capacity to command moral compliance, the foundation of
meaningful public policy (ingram and Schneider, 1993; Spicer, 1995). In
this context, the crisis of civic culture is the crisis of administrative

legitimacy writ large.!”

Participation and Political Legitimacy

Despite the recent flurry of attention paid to the crisis
of legitimacy, our political legitimacy may have suffered irreparable harm.
American political culture has always been characterized by citizens’ trust

in government as a condition of government performance (Nelson, 1986).

; Democracy requires a degree of trust that we often take for granted
(Bellah et al., 1991). "Democracy relies on trust. There is no substitute
for it" (Fluno, 1971, p. 209). Trust in government peaked during the

period between World War |l and the 1960s (O’Neill, 1986). Research in

the 1950s and early 1960s found Americans loyal and trusting of political
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authorities (Almond and Verba, 1963). Since the mid-1960s, a large
. number of studies have found substantial declines in political trust and
!
? confidence.
|
' The decline of political trust between constituents and their
; representatives, documented through public opinion studies, is among the
1 most clearly documented trends in American public opinion (Abramson
and Finifter, 1982; Bianco, 1994; Feldman, 1983; Gallup, 1992, 1994,
Hart, 1978). In 1964, 72 percent of Americans surveyed scored medium
or high on a political trust index. By 1968 this figure had declined to 64
percent, and it continued to decline to 53 percent in 1970, 50 percent in
1972, 36 percent in 1974, and 33 percent in 1978. The proportion of
Americans who reply that they trust the government in Washington only
some of the time or almost never has risen steadily from 30 percent in
1966 to 75 percent in 1992,

In 1964, 76 percent of Americans believed they could trust the
! government in Washington, DC to do what is right most of the time.
Thirty years later, only 20 percent of Americans believe they can trust
the government in Washington, DC to do what is right most of the time.
In 1964, fewer than one in three Americans believed that government is

run by a few big interests rather than for the benefit of all the people. By

the 1990s, three-fourths of Americans believe that government is run by
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and for the benefit of the few. In 1960, 25 percent of Americans
thought that public officials do not care much what people like them
think. In 1980, 64 percent thought so. Confidence in government did
rebound, albeit temporarily, during the early Reagan years (Lipset and

Schneider, 1987).

Americans are also less trusting overall. The proportion saying that
most people can be trusted fell from 58 percent in 1960 to 35 percent in
1994. Respondents with lower levels of social trust are also less likely to
trust government, less likely to vote, and less likely to feel that they have
a say in what government does; and the typical American is not inclined
to trust most people and holds particularly dim views of federal and state
government (Woodward, 1997).'® Citizens in cities with higher
education levels and above average economic growth rates have less
cynicism towards government; have higher levels of cynicism in cities
where members of the city council and the media are cynical; and have

less cynicism in cities with a strong history of citizen participation

(Berman, 1997).

Declining political participation results from deteriorating political
relationships between citizens and government (Craig, 1996). Citizens
question their relationship with local government when it uses its power

against them or does not help them; when they feel disconnected,
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misunderstood or ignored; and when they consider government services

and policies to be ineffective (Bianco, 1994; Robertson and Tang, 1995).
| Manifestations of public cynicism include pervasive beliefs that
government policies and public officials are corrupt, inept, or out to take
advantage of citizens (Johnson, 19393).
‘ One consequence of this decline is that hope for a participatory
politics is diminished. As White (13980) explains in terms of lessons
i learned from the 1960s and 1970s:
; "One of these lessons is that participation in the traditional sense -
as group involvement, community development, and so on - are
i lost hopes...People will perhaps be interested in finding ways of
collaborating to find or create concrete solutions to their immediate
situation, but they will no longer have the faith in government or
power, the sense of community, or the motive toward group
involvements that is required to sustain the mystique of
participation as a solution” (1980, p. 211).
A second consequence is that the crisis of legitimacy will persist. "But

the crisis of legitimacy is still with us; indeed, some believe it has even

grown more acute" (Mansbridge, 1980, p. 299).

Participation and Capacity

After voting, political efficacy is the most studied phenomenon in

' political participation. But just as some theorists call for an expanded

conceptualization of participation, so too do some call for an expanded

conceptualization of efficacy. Suggesting concepts such as "participatory
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persuasion” (Mason, 1982), "participatory community” (Fowler, 1991),

"political capacity" (Berry et a/., 1993), and "participatory equality”
(Verba et al., 1995), they argue for moving beyond just the study of
attitudes to include participation behavior as well.

For purposes of this study, political capacity consists of two
concepts drawn from participation research: political efficacy and
participation spillover. Political efficacy, a core concept in liberal
democracy, refers to citizens’ confidence in their ability to understand
politics, to participate in the political process, and their belief that
government will be responsive to their participation. Participation
spillover, a core concept in participatory democracy, refers to the belief
that the skills and attitudes shaped by participation in one setting allow
individuals’ to transfer their "participatory persuasion” to other settings.
Political efficacy represents an attitudinal component of political capacity,
while participation spillover represents a behavioral component.

Institutions and associations develop political capacity and provide
! opportunities for its exercise (Cohen and Rogers, 1992; Young, 1992).

i This effect occurs through the effect of institutions and associations on
participants (Barzelay, 1992; Bennis, 1989; Emmert et al., 1983; Handy,
1990; Harmon, 1981; Milward et g/., 1993; Senge, 1990), through the

influence of institutions and participants on each other (Abramson, 1990;
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Orians, Liebow, and Brach, 1995; Rich, Edeistein, and Wandersman,
' 1995; Stern; 1988; Wilson and Zhou, 19S2), and through the influence
of participants on each other (Bentley, 1995; Gilmore and Barnett, 1992;

Lynn, 1993). The institutional democracy of public, private, and
nonprofit institutions, the participatory democracy of citizens and
neighborhoods, and the representative democracy of government are
each essential to this process (Potapchuk, 1996). Together these
systems provide the social and political capital for a sustainable
democratic palitics.

Individuals acquire political capacity through two paths: one path is
basically socioeconomic, while the other path is based on political
socialization (Verba, Schlozman, and Brady, 1995). Research in political
i capacity examines the influence of political socialization and
socioeconomic resources on political participation (Florin, Jones, and
Wandersman, 1986; Jennings and Niemi, 1974, 1981; Liebes and Ribak,
1992; Onibokun, 1990; Serow, 1990; Sundeen, 1988; Wilson, 1990).

! Participatory theorists suggest that the development of citizen
capacity is important to the health of democracy (Gross and Zeleny,
1958; Miljeteig-Olssen, 1992) and that civic virtue equals the proud

exercise of the capacity for self-government in public and private life

(Macedo, 1989). Democracy asks that citizens be politically competent,
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which requires political knowledge and political participation (Dahl, 1995).
The problem of civic competence can be expressed in terms of

democracy’s requirement for a certain level of political competence and a

growing body of evidence that reveals grave limits to citizens’ political

competence {Dahl, 1992), such as the 55 percent national no-show rate
for jury service (Schachter, 1997). However, the practices and
institutions of modern democratic societies do not produce a sufficiently
competent citizen who can wrestle with the heavy demands of
participatory democracy (Berry et al., 1993; Dahl, 1995; Mansbridge,
1980; Weissberg, 1974).

The heavy demands of participatory democracy may pose barriers
| to developing political capacity, but certainly no more than representative

democracy, and probably a great deal less. Citizens report that while

they are not heard by government they can be heard through associations
and coliective action; that they have not rejected politics but they are

abstaining from it; they are not apathetic, but they are frustrated; they

i care, but do not see how to express that caring so that it makes a
difference; community problems can be solved, but political problems
cannot because they are too big; they see politics as rules, laws, and it is

dirty; politics has nothing to do with why they are involved in their

community; their sense of political efficacy is stronger locally and at
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| home, and weaker as one moves farther away in the political system;
l' that they mostly do not consider their local and community involvement a
3 part of politics; and that they do not consider themselves to be involved
in politics or to be politically efficacious (Harwood, 1991b).
Nor do the demands of participation preclude the development of
political capacity. Citizens recognize that they too have a responsibility
to enlarge the public voice; when they do participate in politics it is
because they see a possibility of creating positive change; they are more
likely to work with each other at the neighborhood and community level
to solve a problem; they seek opportunities for self-government where
those opportunities are available; when they do get involved it is because
they believe they can have a say, they believe they can create a sense of
community; they realize that campaign reform, term limits, and more laws
will not fix what is wrong with politics; they recognize the need for more
activity and participation at the local and community level, and that
nothing will change unless people act; they recognize and embrace their
sense of civic duty; they realize that they are an essential part of the
political process and of democracy; and they understand that they must
participate for it to work effectively (Harwood, 1991b).

Contrary to the expectations of liberal democracy, it appears that

most citizens hold high expectations of their own political capacity. If
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citizens are to develop this capacity, government and politics must

| embrace the development of citizens as a primary goal. But the sense of
most citizens, and many critical theorists, is that few people in politics
and government are willing to listen to citizens. As Bryan and

McClaughry (1989) write:

| "Americans no longer feel at ease because Washington has

9 become fascinated with the techniques of governance. It is too

! busy worrying about how many people die on the highways, or
whether or not teachers do their job well, or about the details of
pothole filling, or public welfare programs. As the nation has lost
faith in the localities’ abilities to handle such matters, so too have
individuals lost faith in the nation’s capacity to provide for the
general welfare. We say again: there is enough work for everyone.
If the national government does not entrust domestic functions to
the states and communities, it will fail at its most important task,
the maintenance of the context for a democratic civil order. And in
heart and mind Americans will continue to drift away from the
center” (pp. 274-275).

Government can inhibit participation and the development of
political capacity through the behavior of public agencies. For example,
proposals by public agencies are often presented in difficult-to-understand

technical language (Checkoway, 1981). The reinventing government

initiative, also known as the National Performance Review, promises to
enhance citizen capacity by empowering citizens and streamlining
administrative procedures. But reinventing government is more in the
liberal than the participatory tradition, and is unlikely to have any

discernible impact on the political capacity of citizens (Schachter, 1997).
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| Government can also enhance citizen capacity. Public agencies

|

g can learn to provide technical assistance that can make citizen

E participation more effective and advantageous (Cohen, 1995).
Participatory forms of administration are effective in many public
administration contexts (Bryant and Kearns, 1982; Denhardt et al/.,
1987). Participation in recycling programs is significantly higher in
communities that place greater importance on citizen involvement in the
planning and design of such programs (Folz, 1991), suggesting that when
citizens have a say in governance they are more likely to engage in the

coproduction of public goods and services.'®

Political Efficacy

Political efficacy is the feeling “that individual political action does
have, or can have, an impact upon the political process, i.e., that it is
1 worthwhile to perform one’s civic duties" (Campbell et a/., 1954, p.
187).%° People with greater participation exhibit significantly higher
g levels of political efficacy (Almond and Verba, 1963; Finkel, 1985;
Greenberg, Grunberg, and Kelley, 1996; Sigelman and Feldman, 1983;
Wandersman and Florin, 1991).%' Individuals who report a greater
amount of political participation score higher on indices of empowerment

(Zimmerman and Rappaport, 1988). The guestion of whether there is any
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evidence to suggest that participation in non-governmental settings

contributes to this sense of political efficacy (Pateman, 1970) connects

the liberal concept of political efficacy with the participatory democratic
covicept of participation spillover.

A surge of interest in political efficacy research in the 1970s began
to produce less consistent results.?? Researchers began to explore the
possibility that political efficacy reaily measured two distinct sets of
attitudes (Balch, 1974). Subsequent analyses based on this line of
inquiry revealed flaws in the standard battery of agree-disagree questions
(Acock, 1990; Aish and Joreskog, 1990; Zimmerman, 1989). It soon
became apparent that these attitudinal measures did not tap just a single
dimension of political efficacy.?® Political scientists concluded that the
construct of political efficacy includes two related but distinct attitudinal
dimensions, internal and external efficacy, with participation as the
theoretically expected outcome of political efficacy (Stenner-Day and
Fischele, 1992).

Internal efficacy refers to an individual’s sense that he or she is
capable of understanding politics and influencing the political process. A
statement like “Sometimes politics and government seem so complicated

that a person like me can’t really understand what’s going on" is

representative of the type of question used to gauge internal efficacy
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(Mattei, 1991). External efficacy refers to an individual’s sense that

government will be responsive to his or her attempts to influence it

; through the process of political participation. A statement like "If you
explained your point of view to government officials, what effect do you

think it would have?" is representative of the type of question used to

gauge external efficacy (Balch, 1974; Craig and Maggiotto, 1982).
Early studies suggested that causality is unidirectional, with some
researchers arguing that efficacy causes participation, while others
maintained that participation produces political efficacy. Finkel (1985)
finds that causality is reciprocal for political participation and external
efficacy, but not for internal efficacy. External efficacy influences
participation and participation influences external efficacy. Internal
efficacy influences participation, but participation does not influence
internal efficacy. Finkel’s study suggests that participation is more likely
to be the effect rather than the cause of internal efficacy. He interprets
his findings as somewhat negative support for democratic theories that
| stress the developmental aspects of participation. Most subsequent
studies find support for the idea of idea of reciprocal causality between
political participation and political efficacy (Aish and Joreskog, 1990;
Berry et a/., 1993; Muller and Seligson, 1994; Niemi, Craig, and Mattei,

1991; Stenner-Day and Fischele, 1992).%*
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The question of the relationship between efficacy and face-to-face
political participation is of relatively recent origin. Research into political
efficacy typically uses electoral forms of political participation.
Participatory theorists argue that participation in strong or face-to-face

demaocracy differs from participation in weak or liberal democracy.

Political efficacy is related to a variety of forms of community
participation (Berry et al., 1993}, but the empirical connection between
efficacy and participation in neighborhood associations has not yet been

examined.

Participation Spillover

Participatory demaocracy suggests that participation in one sphere

of life can "spill over" into other spheres (Mason, 1982; Pateman,

i 1970).2% Participation spillover can be conceptualized as a behavioral
component to political efficacy; to the extent that individuals increase

! their sense of political efficacy, they should be more likely to increase
their participation in political activities, and vice versa. The concept of
participation spillover is far more theoretical than empirical, in keeping
with the tradition of participatory democracy dating to antiquity.?®

The concept of participation spillover was developed by political

theorists who saw the potential of the waorkplace as a training ground for
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democracy,?’ and who saw workplace democracy as the next great
frontier in the struggle for democracy (Barber, 1984; Bowiles and Gintis;
1986; Carnoy and Shearer, 1979; Cohen and Rogers, 1983; Dahi, 1985;
Gould, 1988; Greenberg, 1986; Lane, 1985; Mason, 1982).2® The next
stage of democratization in the West is expected to be the devolution of

authority in the workplace, because the idea that wisdom rests with an

elite group of guardians has not only been rejected by society as a whole,
it also is not true inside work organizations (Dahl, 1989b).%*°
Work is relevant to the study of participation because it is more

central to most people’s lives than politics (Mason, 1982) and it is the

means through which we create ourselves (Warren, 1993). The
workplace is relevant because it approximates a community and offers
; the possibility of research in the form of controlled experiments which are
unlikely in the palitical world (Berry et a/., 1993). The ideas of workplace
theorists are relevant because social, political, and economic changes
have blurred the boundaries between the public and private spheres
(National Civic League, 1992; O'Toole, 1993; Woodwell, 1994).

The normative arguments made by participatory theorists for a
workplace connection to democracy bear a striking resemblance to the
normative arguments of democratic governance theorists. The concept

of governance extends the public interest to the workplace in ways which
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the concept of government cannot. Members of any association for
whom the assumptions of the democratic process are valid have a right
to govern themselves by means of the democratic process; if democracy
is justified in governing the state, then it must also be justified in

governing economic enterprises (Dahl, 1985). The merely business

aspect of government is the least important; the most important aspect of
government is its influence on human development (Mill, in Himmeifarb,
1962).
The workplace can play a role in realizing the ideal of democracy
and in developing the political capacity of citizens. Socialization in the
. family, and to a lesser extent, socialization in school, represents
inadequate training for political participation; of crucial significance for
the development of political efficacy are opportunities to "participate in
decisions at one’s place of work" (Almond and Verba, 1963, p. 294).
Workplace democracy encourages employees to view themselves as
! responsible actors, i.e., citizens, rather than as actors dependent on such
external forces as the market (Macpherson, 1977). Participation in the
governance of the workplace is a means to achieving the good life (Mill,
1848).

Workplace participation is believed to lead to political participation

in the wider political system. Democratic institutions help shape the
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character and political efficacy of individuals in a way that leads them to
greater political participation (Mill, 1848). Workers who are taught to
think for themselves will carry over that role to political life, which will
also assist in transforming the existing political system into a more
democratic one (Cole, 1920). Workplace democracy would lead to a
stronger sense of political efficacy that would in turn lead to higher levels
of participation in local, state, and national politics (Pateman, 1970). Like
democratic governance theory, participation spillover frames the
normative implications of participation in terms of citizenship (Bottomore,
1970).

Political and Workplace Spillover. The relationship between worker

control and political efficacy is mediated by satisfaction with self-
management opportunities and satisfaction with work; the level of self-
determination and self-governance at work is strongly associated with a
more active social life; and having some power over one’s work covaries
with one’s attitude toward taking up participatory opportunities (Eiden,
1981). Workers with control over immediate tasks are no more likely
than other workers to participate in political groups, but workers with
input into the firm’s resource allocation and business practices are
significantly more likely to participate in the political system than are

other workers (Arrighi and Maume, 1994).3°

88

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



The hypothesized spillover effect of workplace participation on
political activity is difficult to test directly, and only a handful of studies

report empirical results. Participation in direct decision making

does not lead to the development of cooperative and egalitarian
orientations among worker-shareholders (Greenberg, 1981a), and they

are less likely to participate in outside community and political affairs than

traditional workers (Greenberg, 1981b).3"

Worker-shareholders are significantly less likely to participate in the
activities of organizations outside of the workplace than are conventional
workers, although they reach parity over time; they are consistently more
involved in political participation, although only participation in
community affairs and public hearings were statistically significant; and
they are slightly more likely to espouse values of self-interest over values
of the public interest (Greenberg, 1986).32 Although not statistically
; significant, active involvement in cooperative political affairs serves as an
j instrument of education for participation outside the firm; but workplace
participation does not enhance workers’ sense of political efficacy, either
at a single point in time or over a five year period (Greenberg, 1986).33

Direct face-to-face workplace participation is significantly related to

! campaign and community participation, but not voting; representative

participation is negatively related to voting, campaign, and community
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participation; and autonomy on the job is significantly related to
community participation but not to campaign participation or voting
(Greenberg, Grunberg, and Kelley, 1996).3* These findings support the
argument that the likelihood of spillover is greater in those areas of
participation where compatibility exists between workplace and outside
political authority structures (Sobel, 1993).

Pglitical and Social Spillover. The relationship between "political”

and "social" participation is one of the most unambiguous findings in
participation research. Participation in social and economic institutions,
such as the family, school, and work, influences political participation
(Almond and Verba, 1963).® Although social status is strongly related
to political participation, organizational involvement is the strongest
predictive variable (Nie et al., 1969). Membership in voluntary
associations is positively related to voting (Olsen, 1972), and to voting,
political group membership, and active political participation (Sallach et
al., 1972).

Within a given social system each new participant triggers others,
helping the social system to reach a threshoid level, where it moves from
noncooperative equilibrium to a dynamic, cooperative system (Macy,
1991). Retirement reduces formal social participation but increases

informal social participation (Khullar, 1988). Community leadership
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development program participants take a more active role in their
i communities after the program than participants do before the program
(Rohs and Langone, 1983).

Researchers have shown interest in the recent societal increase in

religious participation. Religious participation contributes to voting, with
a generally greater impact on blacks than whites, and it contributes to
voluntary association membership, but more for whites than blacks
(Secret, Johnson, and Forrest, 1990). Greater church participation
(membership, involvement in church problem solving groups, participation
in church decision making, and church attendance) is related to greater
political conservatism and somewhat more politicization (interest in
politics, basic level of political knowledge, and extent of participation in
political activities), with some variations by race, SES, and religious
denomination and independent of church doctrine (Peterson, 1992a).

The influence of the liberal paradigm of participation is so strong

that political scientists often have difficulty conceiving of political
participation in any form other than electoral. The result is that, even

when confronted with the unambiguous association between voting and

social participation, researchers interpret this finding as representing a

relationship between two discrete phenomena (Almond and Verba, 1963;

Milbrath, 1965). But participatory theorists interpret this finding
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: differently, arguing that the reason for the consistent relationship

! between political and social participation is because they are not discrete
|

' phenomena, but rather they are both forms of the very same political
phenomenon, namely that of participation (Mason, 1982). Even some of
! the earliest participation researchers recognize the tenuous nature of this
distinction, acknowledging that measures of social and political
participation may overlap, and that there is no clear conceptual answer to
determining the exact boundary between the political sphere and the

nonpolitical sphere (Verba and Nie, 1972).

Participation and Community

Community holds a central place in democratic theory.
"Demaocratic hopes have always settled within notions of community"”
(Morone, 1980, p. 335). Democracy is an ethical association, not simply
| a form of government; democratic community cannot exist where
individuals act in their own self-interest regardless of the consequences;

i democracy must begin at home, and home is in the neighborly community
(Dewey, 1927). Models of human relations in the private, social sphere
can lend support to notions of community and inform a richer conception

of democracy {(Gould, 1994).

Liberalism promotes market relations at the expense of civil society
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and the unfettered pursuit of individual liberty at the expense of
communal obligations (Evans and Boyte, 1986; Fowler, 1991; Nisbet,
i 1971, Sandel, 1996b; Stone, 1988; Sullivan, 1982; Walzer, 1992b;
* Woife, 1989). Citizens understand and cherish freedom, but they are
"confused when it comes to recognizing the social obligations that
make...freedom possible in the first place" (Wolfe, 1989, p. 2). There are
no individuals or individual actions apart from social and communal
practices (Hegel, 1944). It is as members of a community that
individuals participate in the decisions affecting them.3¢

Civil society is the domain of citizens, the social sphere of
community, where responsibility is surrendered neither to government nor
the private sector entirely. Civil society, which is based on the positive
effects of association for democratic governance, serves as a means of
contravening the centralizing instincts of the state (Foley and Edwards,
19896) and as one possible solution to the dissolution of a shared
conception of social morality (Beem, 1996; Etzioni, 1993). Voluntary
association also serves to mediate between social protest movements and
the state (Siisiainen, 1994).%7

Tocqueville (1848) describes three sectors of American society:

civil society, government, and the markets. Government deals with

|
; formal political units with fixed boundaries, and employs set procedures
I
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to manage the discourse and participation of democracy; the civil society

of community is an abstract concept that is characterized by fluidity and

informality (Frederickson, 1996). Much of the nation’s current political
F debate focuses only on the roles of government and the markets, creating
i a distorted set of extremes (Barber, 1984; Sandel, 1996a).

While the state can effectively undermine civil society by uprooting
neighborhoods, abolishing communities, and creating perverse incentives
that destabilize twao-parent families, it is much less able to promote strong
bonds of social solidarity or the moral fabric that underlies community
(Fukuyama, 1985). As rights become construed increasingly in
individualistic terms, their civic dimensions begin to wither, citizens
emphasize individual differences over communal commonalities, and this
politics of difference promotes conflict rather than consensus (Derber,
1995, Dionne, 1991; Elshtain, 1395; Glendon, 1991; Lasch, 1995). The
hierarchies inherent in most communities helped make the welfare state
what it is today, so that "community" does not provide an easy
; alternative to the alienation of citizens who become "clients” (Tillotson,
1994). "Till the Great Society is converted into a Great Community, the
Public will remain in eclipse" (Dewey, 1927, p. 324).

The relationship between democracy and community is

paradoxical. Democratic participation is distinctly voluntary and not
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exclusively governmental. Democracy means undertaking an experiment

in participation that brings the collectivity and commonality of citizens

into the process of governance (Fluno, 1971). A participatory politics
makes operative the moral consensus of the community, reached through
face-to-face discussion (Bellah et a/., 1985). Most Americans do not
think of this type of paolitics as palitics (Verba, Schiozman, and Brady,

1995).

Community and Governance

Liberalism’s emphasis on individualism promotes private life at the

expense of public life, undermines citizen participation (Barber, 1984;

Mason, 1982; Mead, 1986) and builds communities without shared
values (Etzioni, 1993; Sandel, 1982).%® Rather than creating an
inclusive "politics of community,” liberal democracy breeds an exclusive
"politics of interest” that reduces most citizens to spectators (Beilah et
al., 1985). Participation can serve to mend the damage to legitimacy by
i creating a "self-governing community" (Barber, 1984).

The loss of community figures prominently in political theory, and
the most common theme underlying writings on the loss of community is
a normative, spiritual one.*® Society reflects a collection rather than a

collectivity (Barber, 1984). The real problem of modernity is the problem
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of belief, a spiritual crisis (Bell, 1978). Individuality negates the common

truths that underlie community (Bloom, 1987). The values of elitist

capitalist demaocracy block the ideals of democracy and community
(Cohen and Rogers, 1983).

This spiritual crisis has implications for government and
governance. People often feel lost, and pluralism is no substitute for
community; people floating from group to group and acting on the basis
of temporary self-interest do not equal community (Bellah et a/., 1985).
Totalitarianism both arises from and creates a society where few ties bind
people together, and for better or worse, the forming of associations is
characteristic of societies in which increasing size, mobility, and other
social forces have nullified community; in the absence of community
forces, people form both gangs and neighborhood associations (Arendt,
1968).
| Fifteen years ago Frederickson (1982) placed the challenge of
restoring community squarely on public administration. “"There has been
a decided loss of sense of community in contemporary America. The

single greatest conceptual and theoretical problem we face is the

reconstruction of this sense of community" (p. 505). Themes of
community are not especially prevalent in the public administration

literature, given its emphasis on government and bureaucratic institutions.
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Government treats the city as a physical entity, but community is not
physical, it is deliberative and social (Frederickson, 1996). Community
governance requires collaboration, sharing power, forging partnerships,
: reciprocity in relationships with governing institutions, and accepting the
: legitimacy and importance of citizen participation in policy development
(Kunde, 1994; Lampe, 1994; Lappe and Dubois, 1994a; Ostrom, 19393).
Communitarian and refounding theory provide important exceptions
to this lack of attention to community. The principal implication of
communitarian philosophy for government is to demand that we focus on
the collective needs of the community instead of the individual needs of
citizens (Buchanan, 1994). An institutional model of governance can
build process structures, but it cannot build trust; it has created more
government but less governance, while citizens want more governance
and less government (Frederickson, 1996). The goal of rational policy
inquiry should be the generation of a community capable of taking action
on a particular social problem (Kaufman-Osborn, 1985). Refounding
! theory argues that an agency perspective calls upon public administration
to go beyond these issues with a concern for the public interest and the
common good. "The ability to construct such community and sustain
such a belief is what The Public Administration must be all about"

(Wamsley, 1990, p. 155).
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Community participation requires citizenship skills, and

participatory theorists argue for the administrative state to play a
significant role in developing citizenship (Frederickson, 1982; Gawthrop,
1984; Spicer, 1995). Lowi (1979) captures the significance of
citizenship in developing a viable civic culture and in legitimating the

i administrative state when he writes:

"In a democratic system citizenship is the only thing people

absolutely, involuntarily, and perpetually have in common. And it

is in regard to this public dimension of people and things that

government has its really effective claim" (p. 261).

This responsibility is often framed in normative and moral terms.
Public administrators should demonstrate moral leadership by establishing
a partnership in virtue among all citizens (Hart, 1989). One of the public
administrator’s ethical obligations is that of educating the citizenry, i.e.,
citizenship (McGregor, 1984). The ethical obligations of the public
administrator derive from administrators’ membership in the political
community as "citizen-administrators" (Cooper, 1984). "The condition of
one’s character influences the quality of one’s citizenship" (Bergen,
1994, pp. 11). This presumed moral and ethical connection between
citizenship and administrative legitimacy troubles some theorists (Bader,

1995; Graebner, 1986; Rosenwein and Campbell, 1992).

A number of theorists suggest that restoring community is the
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| remedy for the moral and metaphysical drift that liberalism has
bequeathed us and that participation can revitalize community
organizations and institutions (Barber, 1984; Boyte, Booth, and Max,
1986; Gittell, 1980; Lappe and Dubois, 1994b; Pitts, 1993). Restoring

! community is no easy task; there is no simple solution, no single
prescription. Our longing for community cannot be satisfied by
attempting to restore the traditional model of community, and building
community is not a finishable task, because community requires constant

rebuilding (Gardner, 1995).

Participatory Community

There are a number of scholarly approaches to community in
contemparary social and political thought, ranging from the relatively
private search for community in the traditions and roots of family life to
the emphasis on the global village and the encompassing world
: community. Critical theorists have formulated models of "democratic
: community"” (Barber, 1984; Etzioni, 1993; Mansbridge, 1980; Nisbet,
1971), "republican community” (Bellah et a/., 1985; Sullivan, 1982), and
"participatory community" (Fowler, 1991).

i

t

‘

|

|

| . . . . .

'! Particularly relevant to this study is the ideal of participatory
i

| . . e

i community that involves self-governance and civic virtue (Fowler,

|
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; 1991).%° Members of a community are shaped by their "constitutive
attachments” to particular others, to particular ways of life, and these
community attachments provide the moral space within which virtuous
‘ citizens operate (Bell, 1993). Despite the dominance of liberty over
community, Americans sometimes prefer community over liberty,

! particularly in the private realm of life (Bellah et a/., 1985; Tocqueville,
1848).

Participatory community and participatory democracy share several
themes, including direct face-to-face self-governance; equality in the
political, economic, and social spheres; individual self-determination;
small group decision making featuring communal relationships between
members; participation as a model for community and political education;
and democratic discourse and deliberation (Bryan, 1989; Nisbet, 1971;
Sandel, 1982). Community is central to the case for a participatory
politics, featuring argument, participation in group decision making,
facilitative leadership, and discussion (Barber, 1984; Gastil, 19933,
1992a; Mansbridge, 1980); to the good life, featuring zealous beliefs in
participation that imply the feasibility of a utopian community (Sale,

‘ 1980; Sullivan, 1982); and to the notion of populism, the small town
participatory community as described by Tocqueville and others (Boyte,

Booth, and Max, 1986).
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The liberalism of the "procedural republic” does not afford the
strong sense of citizenship that our modern welfare state requires, and
’ the most promising basis for a democratic politics is a revitalized civic life
nourished in the particular communities we inhabit (Sandel, 1996a,
1996b). Participation increases the value of an individual’s freedom,
ensures equal dependence among society’s groups, and promotes a
sense of community grounded in citizenship (Etzioni, 1988; Mason, 1982;
Nisbet, 1971). Citizenship rests upon grass-roots participation, which in
turn makes citizens out of self-interested individuals (Barber, 1984).
Participatory community is not utopian; community is forged out of a
struggle among people to determine how they can best live together
(Douglass, 1994; Moore, 13991).

Participatory community is criticized on the grounds that the ideals
of strong community clash with personal liberty, invite prejudice and
intolerance, and lead to totalitarianism (Kateb, 1981; Khiinani, 1991;
Lasch, 1995; Simpson, 1932). Even proponents concede that the ideal
of participatory community may in fact be only an ideal, and that
participation and empowerment are not necessarily democratic or
effective (Fowler, 1991; Gans, 1988; Walzer, 1983).

Community theorists reply that moral community can exist without

sacrificing individual freedoms (Etzioni, 1997), intolerance flourishes most
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where citizens feel dislocated and unsettled (Arendt, 1958), that diversity

|

‘,

{ and inclusion are compatible (DeRienzo, 13995), and that totalitarian

E impulses are most likely to arise in a world where common meanings

| have lost their force (Arendt, 1968). There is no evidence that
community participation leads to an increase in social intolerance (Berry
et al., 1993), and democracy in our time is more likely to die of

indifference that of intolerance (Lasch, 1998). Citizenship must stand for

something more than taxpaying and voting (Barber, 1984).

Questions of citizenship have moved from the margins to the
center of attention in political philosophy (Murdock, 1995). Liberal and
| participatory democracy give rise to two competing conceptions of
‘ citizenship. The liberal conception is based on a public sector market of
goods and services that affirms the citizen as a customer of the state,
while at the same time attempting to detach government from any
responsibility for public service inadequacies (Barzelay, 1993; Cooper,
1993; Osborne and Gaebler, 1992). Liberal politics discourages a
community of citizens and results in "a public world with many "I’s" who

form a "we" only with people like themselves" (Elshtain, 1994, p. 10).*

The liberal description of citizens as passive recipients of benefits is
inadequate because it tells us nothing about the political and moral

dimensions of citizenship (Mead, 1986; Walzer, 1970).
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The participatory conception is based in efforts to revitalize civic

society, focusing on citizenship as identity, the expression of difference

| within civil society, and participation in a shared political community of
values (Mouffe, 1992); as the practice of participation in a democracy
(Barber, 1984; Dahl, 1989a); as an attachment to justice, a willingness to
serve beyond seif-interest, an openness to all those who share the rank
of citizen, and a perspective that reaches beyond the generation living to
those unborn (O’Neil, 1987); as that education required of all people in a
1 self-governing society (Ketcham, 1992; Pratte, 1988); and citizenship

| redefined as an instituted process rather than as a status (Somers,

1993).%2

Participation and Sense of Community

Communitarian and participatory theorists suggest that
participation creates a sense of community that does not replace
individuals’ self-interest, but produces "enlightened" self-interest that
enables individuals to take into account the interests of the larger
community. Sense of community is a psychological concept that
represents a sense of belonging and connectedness among members of a

community.** Sense of community is based on concepts such as social

action, locality, and empowerment (Pilisuk, McAllister, and Rothman,
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1996) and perception of the environment, social relations, control and

empowerment, and neighborhood participation (Chavis and Wandersman,

1990).

Researchers find it meaningful to conceive of a collective of
; residents living within a neighborhood as having a certain degree of
‘ cohesion (Buckner, 1988; Gilman, 1976). The number of years of
neighborhood residence and home ownership are positively related to the
degree of neighborhood cohesion (Robinson and Wilkinson, 1995).
Citizens’ satisfaction with participation in community affairs is more
strongly related to an overall sense of community than to privacy, degree
of urbanization, or demographic characteristics (Wilson and Baldassare,
1996).
i Political participation in social movements is characterized by
E commitment and sense of community (Lichterman, 1996). Concurrence
| between citizens and community leaders is significantly higher in
E communities with higher levels of citizen participation, contested
elections, partisan ballots and active political parties (Hansen, 1375).
Collaboration with others is positively related to a sense of community at
work (Lambert and Hopkins, 1995), and workplace participation increases
worker solidarity and unity rather than undermining them (Hodson,

Creighton, and Walsh, 1994).
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: Sense of community is related to environmental variables such as
!

r town design, architecture, and urban planning philosophy (Plas and
Lewis, 1996) and to citizens’ intention to vote on specific issues
(Davidson and Cotter, 1993). Sense of community has a significant

effect on neighborhood participation (Chavis and Wandersman, 1990},

although people who report greater community participation are not more
likely to report themselves as more community oriented than are people
who participate very little (Berry et al., 1993).

To determine whether participatory democracy is likely to give rise
$ to an increase in community, we must try to determine whether

"political" discourse between persons who would otherwise not have
come together is likely to lead to a relationship that has social as well as
political ties (Kramer, 1972). Social interaction is strongly related to both
individual political participation and to collective political participation, and
discussant conflict enhances both individual and social participation
(Leighley, 1990).** Rich networks of civic associations appear to
contribute to effective democratic performance (Putnam et a/., 1993).
Members of associations evidence greater political sophistication, social
trust, and paolitical participation (Almond and Verba, 1963). Participation
in civic associations develops skills of cooperation as well as a sense of

shared responsibility, effects that do not require the association itself to
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be political (Verba, Schiozman, and Brady, 19395).

Community and Discourse

Democracy is both a model and a discourse (Apter, 1992).
Discourse plays a central role in democratic theory, connecting
community to democracy. The public sphere serves as mediator between
civil society and the state, and community is achieved through
undistorted and uncontrolled communication, such that no community
means no demacracy (Habermas, 1989). But in contemporary discourse,
the concept of community tends to denote a specific entity or
geographical location rather than civil society (Stack, 1994), and
voting is the only form of discourse that democratic theorists universally
recognize as essential, because without the vote, all other forms of
deliberation become virtually meaningless (Dah!, 1989b).

Political philosophers are much concerned with "deliberative
democracy,"” in which public policy emerges from a civic conversation
(Putnam, 1995c). Under discursively democratic conditions, decision
making is based on consensus of those individuals affected by the matter
under discussion (Dryzek, 1990, 1996; Habermas, 1975). Democratic
discourses might be used as corrections to democratic theories, which

stand little chance of ever being put into practice if they cannot find a
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discourse to support them (Dryzek, 1996).*°

Civic discourse is decaying. A too restrictive liberal definition of
citizenship has reduced citizen participation to the mere casting of ballots,
and the political role of citizens to the consumption of campaign rhetoric

(Boyte and Lappe, 1990). The tendency for elites to speak only to

themselves results from the absence of institutions that promote general
conversation across class lines, and the decay of civic institutions helps
to make conversation almost as specialized as the production of
knowledge (Lasch, 1995). Scholars suggest several prescriptions,
including recommending civic pluralism through national popular
discourse (Barry, 1988); discursive democracy for individuals, political
institutions, public policy, and the social sciences that lay claim to
rationality (Dryzek, 1990); increased discussion and deliberation, more
communication with representatives, and the use of trustworthy

surrogates to act on citizens’ behalf in deliberating about technical and

complex policy issues (Dahl, 1982); and encouraging deliberative

persuasion and forestalling propaganda by developing citizen capability in
persuasion skills, group participation skills, and self-efficacy (Pratkanis
and Turner, 1996).%°

Democratic deliberation and civic discourse can serve as a

safeguard for democracy by creating a democratic community. The point
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of democracy is not just to reconcile conflicting interests, but to design
institutions that encourage discourse (Warren, 1992). Civic associations
f constitute an interdependent web that provides unparalleled resources for
individuation while at the same time it links together more people than
| ever before in cooperative activities and common discourse (Antonio,
: 1992). Although many of society’s complex problems can no longer be
solved at the community level, civic discourse can go a long way towards
successful community problem solving (Lewis, 1994).
’ Discourse serves not so much as a means of seeking compromise
among competing groups and individuals, but rather as a means of
! promoting more rational and enlightened thought and action (Denhardt,
1981). Interacting individuals aim ultimately at mutual understanding and
uncoerced consensus rather than at deception and domination
(Habermas, 1979). Discussion is a political method that can serve as a
4 remedy for ruthless majorities and arrogant minorities (Follett, 1918). "It
is ultimately the process of discourse, what | have named the moral-
transformative experience, that establishes the truth and falsehood of our
needs" (Benhabib, 1986, p. 338).

The role of discourse in creating political community is attracting
renewed attention within the discipline of public administration. Liberal

public administration makes use of a framework of microeconomics and
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employs a logic of choice, while the participatory model makes use of an

analysis as argument framework borrowed from law, history, ethics, and
rhetoric (Majone, 1989). Postmodernist and constructivist theory argue
’ for greater attention to the role of discourse in public administration (Fox

and Miller, 1995). Administrators, like lawyers and judges, employ

! methods of discourse through reasoning by example to determine what

ends should be sought and what actions should be taken (White, 1990).

Community values civil discourse, which means that the process is
as important as the outcome, while government emphasizes outcomes at
the expense of process (Frederickson, 1996). Public deliberation is a

collective process that asks for patience, trust in self and others, respect
for those whose ideas are different, ability to see a whole system and its
interdependent parts, and suspension of self-interest for the common
good (Roberts, 1997).*” Discursive democracy should not be dependent
|
i upon the state or a public institution; discursive democracy occurs in the
i sphere of community (Dryzek, 1996).4®
! Policy analysis can contribute to the process of public deliberation
| through a participatory model that seeks to find acceptable, i.e., common
reasons for adopting a particular policy, and is consistent with an older
and more phenomenological conception of rationality, with the goal of

satisficing, with the principle of the public interest, and with participatory
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: democracy (Majone, 1988). Public discussion is a means of opening up
f

f policy-making to stakeholder participation:

| "Public deliberation, as a cornerstone of the generative approach to
| general management in the public sector, is an emerging form of

5 social interaction used to set direction for government agencies”
; (Roberts, 1997, p. 130).

Costs _and Benefits of Participation

The costs and benefits of collection action can be conceptualized
as personal or community, as material or intangible, and as expressive
rather than instrumental (Verba et a/., 1995). Material benefits are more

f effective for inducing rational individuals to join a collective effort than to
work on its behalf once they are members, but intangible benefits are
more useful for explaining the persistence of an ongoing organization than
for explaining its inception (Wilson, 1973). Members who are attracted
to an organization for normative or social inducements are more likely to
be active participants in the organization, while those who are attracted
to more selective benefits are less likely to be active (Knoke, 1986).

Citizens whose activity is motivated by personal benefits differ
from those whose gratification emanates from the feeling of having
helped others or having made the community a better place to live (Verba
5 et al.,, 1995). Members of voluntary organizations report receiving more

social and community benefits than personal or material benefits;
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members rate social and community benefits significantly higher than do

nonmembers; and members rate personal, family, and interpersonal costs
| lower than nonmembers (Prestby et al., 1990). Higher levels of
participation in block associations are significantly related to higher

overall benefits and lower costs; individuals with greater block

participation report more social/communal and personal benefits than
individuals with less participation; and the least-active participants report
more social/organizational costs (Perkins et a/., 1990).

The principal reasons for nonparticipation in political activity
include not enough time; a desire to take care of self/family before
community; a belief that politics can not help with personal/family
problems; a belief that politics is too complicated; and a belief that
individuals can not have an impact (Verba et a/., 1995). The greatest
reward is not necessarily achieved by the least cost, since bearing the

z cost of participation can become part of the benefit (Hirschman, 1982).

P Notes

‘ 1. DeMartini (1992) argues that student activists of the 1960s defined
g their behavior as consistent with American palitical traditions as understood
by them and their families regarding participation in collective action.

2. During the 1968 presidential campaign, George Wallace was among
the first to tap the growing discontent among Americans. While he offered
little in the way of viable solutions, he did address in his own particular way
the dual discontents of a sense of loss of control and the decaying moral
fabric of neighborhood and community (Levinson, 1974). From 1968
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onward, every successful presidential candidate has managed somehow to
i identify himself with the frustrations that Wallace identified, including an
‘; anti-Washington, anti-government attitude (Sandel, 1996b).

¥ 3. Saul (1995) sides with participatory democrats when he argues that
democracy is simply about the nature of legitimacy and whether the
repository of that legitimacy, the citizens, are able to exercise the power its
possession imposes upon them.

4. Citizens report feeling denied access to politics and the political
process; the wrong priorities are on top of the political agenda; issues are
framed so that the average citizen cannot see herself connected to them;
issues are discussed so that the public cannot and does not understand;
citizens often don’t know how to participate and no one teaches them; the
: political system is dominated by special interests and is out of the control
| of citizens; campaigns are designed to turn more people off than to turn
them on; media images and soundbites are negative and people are told
: what they think but seldom asked; a severed relationship between citizens
and public officials, at which citizens are angry; a perception of political self-
interest and corruption; that politicians and public officials are out of touch
with citizens and their concerns, such that it’s almost impossible to talk to
a policymaker face-to-face; and that people want representation, but that
politicians don’t care (Harwood, 19913a).

5. These proposed reforms can be organized Ioosely under four general
groups. The first group includes electronic democracy, teledemocracy, and
electronic town meetings - what The Wall Street Journal refers to as a

‘ marriage of Tocqueville and technology (King, 1997). The second group
includes proposals for promoting democratic deliberation and citizen
participation that seek to overcome the modern barriers to face-to-face
democracy (Barber, 1984; Fishkin, 1991). The third group of reforms seeks
to complete the work of progressive reformers by extending to the federal
level the state-level reforms that were introduced in that period - especially
the referendum, the initiative, and the recall (Cronin, 1989). The fourth
group is represented by the idea of imposing term limits on both state and
federal elected officials, particularly members of Congress, which reflects
less a desire to make government work better than to deny its very
legitimacy to function at all (Drucker, 1989).

6. Researchers should be careful not to presume a level of understanding
of democracy among most Americans. In-depth interviews with citizens
have revealed widely varying abilities to articulate the meaning of democracy
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* (Binford, 1983; Rosenberg, Ward, and Chilton, 1988). Such results are less
| surprising when we consider the sizeable gaps between the rhetoric and
reality of democracy. As Lasker (1949) observes, "There is a world of

7 difference between accepting the democratic ideal for society at large and
being willing to accept it as a guide for one’s own everyday conduct” (p. 3).

: 7. This question derives from the philosophical separation of public

r administration from political science, and from the theoretical separation of

f politics from administration. The historical and intellectual relationship

} between political science and public administration relationship is relevant

in several ways. First, palitical science and public administration share a

i common intellectual heritage. Waldo (1980) cogently discusses this nexus

: between political science and public administration (pp. 49-64). Second, the

split between public administration and political science has been widened

by the adoption of different theoretical perspectives. Whereas political

r science adopted a mainstream "behavioralist” perspective, Adams (1992)

; outlines how public administration became preoccupied with "technical
rationality.” Perez (1993) argues that public administration’s ahistorical
orientation led to a current state of "theoretical underdevelopment.” Martin
(1993) describes the two orientations of "public service"” and "public
management"” as competing notions in the intellectual development of public
administration.

8. A distinction should be made between legality and legitimacy.
Certainly, the administrative state is legal (Warren, 1993). However, Rohr

_ (1986) argues that legality is insufficient for governance, and that the

} administrative state must be legitimated in order that public institutions may
x perform effectively. In support of the argument that these two “crises” are
inextricably related, consider the following phenomena that Poggi (1978)
identifies as some of the major legitimacy problems of the modern state: (1)
political dissent aimed at rejection, subversion, and secession from the
established political system; (2) the increasing failures of welfare systems;
(3) repeated failures of statesmanship; (4) the increasing inability of law
enforcement to guarantee public safety; (5) the decreasing capacity of the
administrative apparatus to manage effectively; and (6) the inadequacy of
national economic steering mechanisms. [t takes but a small leap to connect
these states of affairs with declining levels of social trust and political
participation.

9. Participation as a public administration approach to democratic
governance is addressed extensively in the main text. Public administration
has adopted several other approaches to democratic governance. The

113

4

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



principal ones are democratic administration (deLeon, 1993; Follett, 1940;
Levitan, 1943; Ostrom, 1989; Waldo, 1984}, morality and ethics (Appleby,
1952; Dobel, 1990; Finer, 1941; Friedrich, 1940; Golembiewski, 1967;
Mosher, 1982; Rawils, 1971; Rohr, 1986, 1989), representation (Cooper,

i 1982; Goodsell, 1985; Hindera, 1993; Kingsley, 1944; Kellough, 1390;
Krislov and Rosenbloom, 1981; Mann, 1976; Meier and England, 1984;
Meier and Nigro, 1976; Meier and Stewart, 1992; Meier, 1993a, 1993b;
Mosher, 1982; Niskanen, 1971; Rehfuss, 1986; Rosenbloom &

| Featherstonhaugh, 1977; Saltzstein, 1979; Sisneros, 1993; Thompson,

| 1976), and responsiveness (Antunes and Plumlee, 1977; Boyle and Jacobs,
§ 1982; Cook and Wood, 1989; Getter and Schumaker, 1978; Golden, 1992;
l

Gormiey et al., 1983; Greene, 1982; Kearney & Sinha, 1988; Lewis, 1977;
Lowi, 1979; Mladenka, 1981, Nelson, 1980; Rourke, 1992; Saltzstein,
! 1992; Sharp, 1981).

r 10. In 1948 Dwight Waldo argued that classical public administration
defined by scientific management and the politics-administration dichotomy
is itself a political theory, and that the uncritical acceptance of this rational
administrative approach constitutes a rejection of democratic theory.
Modern public administration theory has not moved far from its positivist
and rationalist roots. As Overman (1984) notes, its major features include
an "instrumental orientation favoring criteria of economy and efficiency" and
‘ a "strong philosophical link with the scientific management tradition” (p.

: 278). A current example is Moe’s (1984) application of agency theory to
public organizations. He argues that "Democratic politics is easily viewed
in principal-agent terms. Citizens are principals, politicians are their agents.
Politicians are principals, bureaucrats are their agents. Bureaucratic
superiors are principals, bureaucratic subordinates are their agents.” (p.
765). Moe’s argument suggests once again a rationalist and hierarchical
view of democracy more indicative of business organizations and scientific
management than of the horizontal and messy structure of democratic

' politics. In reviewing the contemporary relevance of early works in public
administration, Waldo (1984) notes that "in four decades, nothing has
caused me to change my view of scientific management as a locus of
political theory" (p. xxxi), and "the belief that principles can be discovered
by scientific inquiry remains strong” (p. liii). Adams (1992}, in reference to
the New Public Administration and interpretive, phenomenological, and
critical theories of PA, observes that although a number of new approaches
afford an entirely new view of the fieid, the old images of technique and
rationality continue to dominate.
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11. Like political science, public administration theory reflects the

’ discipline’s historical tensions, both theoretical and practical, with the liberal
and participatory democratic views of participation. The liberal democratic
view is reflected in concerns that citizen participation may sometimes
increase the risk of exploitative policies by increasing the power that
particular groups of citizens can exercise over others in administrative
decision making, e.g., cooptation (Selznick, 1949). The participatory
democratic view is reflected in The New Public Administration’s arguments
for using participation as the principal means to expand democracy and
equality (Marini, 1971). And the tension between liberal and participatory

i democracy is reflected in the argument that citizen participation makes it
more likely that the harmful effects of administrative decisions on citizens

| will be considered in the administrative process, but that the need to check
i undue influence by particular groups means that the process of citizen
participation must itself be governed by rules and procedures (Spicer, 1995).

12. Public administration has developed three theoretical models of
democratic administration. Democracy through administration emphasizes
the use of internal and external controls to maximize democracy for the

‘ public and efficiency for the organization (Cook and Wood, 1989; Cook,
1992; Meier, 1975; Rourke, 1992). Democracy within administration places
: democracy within the framework of but subordinated to administration
(deLeon, 1992; Hindera, 1993; Krislov and Rosenbloom, 1981; Meier,
1993a, 1993b; Meier and Stewart, 1992. Democracy /n administration

i places democracy on an equal footing with administration (Appleby, 1952;
Garson and Smith, 1975; Golembiewski, 1977; Jun, 1986; Lee, 1986;
Levitan, 1943; Waldo, 1952, 1984).

13. A number of scholars, in addressing the administrative state’s
legitimacy crisis, hypothesize a connection with civic culture by calling for

a renewal of citizen participation and democratic values. Marini (1971) calls
for a "new public administration” paradigm based on social and political
equality and citizen participation. Ostrom (1989) suggests that public
administration should be concerned with allocating decision making
capabilities and how to enhance citizen participation. Wamsley et a/. (1990)
propose a new paradigm of governance that is chronologically and
conceptually a successor to the New Public Administration, but that
incorporates the notion of civic culture by addressing the relationship
between citizens and the state. Along with others, Burke (1989), Cisneros
(1991), Cisneros and Parr (1990), Dahl (1992), Horwitt (1990}, Landy
(1993), Neugarten (1992), Stivers (1990), and Valelly (1993) call for
revitalizing citizen participation, citizenship, community, and democratic
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values.

14. The Progressive era saw the rise of scientific management coupled
with democracy and administration (Allen, 1907; Bruere, 1913; Cleveland,

E 1913; Dahiberg, 1966; Follett, 1918; Hofstadter, 1955; Schachter, 1989;
Waldo, 1984). The American World War Il experience brought home the

| trade-offs between the successful use of autocracy and the values of

i democracy (Appleby, 1945, 1952; Levitan, 1943; Waldo, 1952, 1990).
Minnowbrook | led to the formulation of the New Public Administration in
the late 1960s, in which increased democracy in the form of social and
political equality was the principal goal, and participation was the primary
value and means for achieving that goal (Frederickson, 1980; Marini, 1971).
The 1970s saw the emergence of public choice theory (Niskanen, 1971) and
i its subsequent application to public administration in fashioning the

'} architecture for a system of democratic administration (Ostrom, 1989). The
1980s saw the application of agency theory to the concept of democratic

i administration (Moe, 1984). The 1990s saw the application of market
theory (Osborne and Gaebler, 1992) and the "post-bureaucratic paradigm"”
(Barzelay, 1992) to public administration, both of which advocated limited
forms of participatory democracy.

15. Citizen participation has deep roots in public administration, dating
back to the pioneering work of the Tennessee Valley Authority (Lilienthal,
1944). Citizen participation emerged within the context of public
organizations, was influenced by progressive era ideals, and was
institutionalized in liberal form in the Administrative Procedures Act of 1946.
Examples of public administration research in citizen participation include the
; influence of participation on public policy (Berry, Portney, and Thomson,
1883; Weissert, 1994), the electoral behavior of public employees (Johnson
and Libecap, 1991), and the influence of bureaucracy on participation (Kweit
; and Kweit, 1981). The legitimacy of citizen participation in local

! government affairs has come to be widely accepted if not enthusiastically
embraced (Tulloss, 19985).

16. There is a substantial body of public administration literature that
addresses this "crisis of legitimacy," although even a brief sampling reveals
that descriptions and prescriptions vary widely. Barzelay (1992) proposes

a post-bureaucratic paradigm based on resuits citizens value. Campbell and
Naulls (1992) attribute the diminishment of legitimacy to the prevalence of
a minimalist governance paradigm based on public choice theory. Etzioni
(1988) critiques the dominance of the economic paradigm and proposes a
deontological approach based on an |&We paradigm. Farazmand (1989)
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i suggests that legitimacy is threatened by a misguided focus on process to

i the detriment of the goals of government. Habermas (1975) critiques the
increasing hierarchical elitism of social institutions and its effect on
distorting communication. Lowi (1979) critiques the unintended
consequences of the rise of liberalism and proposes a new paradigm based
on juridical democracy. NAPA (1992) indirectly addresses the issue of

| legitimacy by outlining a new paradigm of governance that places
government in an institutional context and governance in a process context.
Ostrom (1989) proposes a democratic administration paradigm within a
framework of multi-jurisdictional federalism. O’Toole (1987) argues that the
apparent but not genuine congruence between the politics-administration

. dichotomy and the notion of separation of powers facilitated not only the

| rise of the administrative state but also some of its legitimacy problems.
Rohr (1986) and Spicer {1995) argue for legitimacy based on constitutional
i theories of public administration, while Caldwell (19786) critiques the view
that the Constitution alone can remedy the crisis of legitimacy; he argues

{ that it has not been excess of power but defect of responsibility that has

: most threatened the national welfare. Stillman (1991) identifies four

f different but concurrently active paradigms of administrative legitimacy:

; minimalist, activist, temporary, and professional technocracy. Stivers

} (1993) finds the legitimacy of the administrative state lacking due to its
failure to incorporate a feminist theory of public administration. Van Riper
(1983) identifies the evolution and passing of four different administrative
states, each with its own basis for legitimacy and its own challenges to that
legitimacy.

17. The separation of democracy from administration results from the
legacy of the faise politics-administration dichotomy, and the emergence of
a theory of democratic administration can be seen as a response to this
dichotomy (Waldo, 1952). But the persistent practical influence of the
politics-administration dichotomy on the administrative state limits public
administration’s ability to develop an acceptable theory of democratic
governance that integrates democratic, organizational, and administrative
theory. Waldo (1990) observes that the dichotomy is connected to the
estranged relationship between public administration and political science.
Without efforts to bridge the conceptual gap between political science and
public administration, the theoretical gap between democratic theory and
administrative theory is likely to remain. Waldo (1990) sums up this
challenge by arguing that we cannot have a theory of public administration
without a theory of politics also.
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18. Most respondents also believe that people try to be helpful most of
the time, that their community is a good place to live in, and that they can
make an impact on making their community better (Woodward, 1997).

19. For works on coproduction in the public sector see Brudney and
England (1983), Ferris (1984), Mattson (1986), Milbrath (1981), Percy
(1984), Thomas (1987), and Whitaker (1980).

20. Because of the difficulty and expense of large-scale social survey
research, most political scientists wishing to study the relationship
between participation and efficacy have relied on the Michigan Survey

| Research Center’s periodic polls of the national electorate. More
specifically, they have relied on a series of questions that tap
respondents’ sense of personal political efficacy. Early studies conducted
in the 1960s were based on these questions and consistently confirmed
the work of Almond and Verba, revealing a positive relationship between
efficacy and participation. These questions and their subsequent
analyses became a standard measuring tool in political science.

! 21. It is both interesting and relevant to this proposal that Almond and
‘ Verba found political efficacy to be higher at the local level than at the
national level. They also found efficacy to be higher in those countries,
the U.S.A. and Britain, where the most institutional opportunities existed
i for local political participation.

22. Researchers identified several methodological problems with the

| measure of political efficacy. The original efficacy items, frequently

§ retained in social surveys, register relatively low reliability (Asher, 1974).
: The personal component of internal efficacy proved more stable than the
system component of responsiveness or external efficacy (Aish and
Joreskog, 1990). Tests of the hypothesis that political participation
reaches optimum levels among groups where political trust is low and
political efficacy is high proved inconclusive, based on an inadequate
conceptualization of political efficacy and a lack of clear distinction
between internal and external efficacy (Watts, 1973).

23. Researchers succeeded in separating internal from external efficacy
(Acock and Clarke, 1990; Craig and Maggiotto, 1982). Four new
questions tapping internal efficacy were tested and added to the 1988

| National Election Study (Craig, Niemi, and Silver, 1990). The new

‘ internal efficacy items are moderately correlated with external efficacy
but weakly or not at all with political trust, and are associated with higher
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! levels of palitical involvement (Balch, 1974; Craig and Maggioto, 1982).
The new items are internally consistent and measure a single concept
distinct from external efficacy and political trust (Niemi, Craig, and
Mattei, 1991). The response options (agree, disagree) are the same for
the new items as for the original items. The three original items, which
are used in this study, all tap some combination of internal efficacy,

i external efficacy, and political trust.

24. The one exception in the literature is Syme (1991).

25. Some participatory theorists propose a "participation hypothesis”
that suggests that an individual’s participation experiences makes it more
likely that the individual will seek further opportunities to participate
(Almond and Verba, 1965; Pateman, 1970). Mason (1982) extends this
argument in the form of his "proximity hypothesis" that suggests that the
! closer an individual’s participatory experience is to the model of strong
democracy, the more likely it is that the individual’s participation will

‘ "spill over” and thus lead to even more participation.

E 26. The argument that participatory democracy will produce better
decisions is at least as old as Aristotle, who writes:

“There is this to be said for the Many. Each of them by himself
may not be of good quality; but when they all come together it is
possible that they may surpass - collectively and as a body
although not individually - the quality of the few best. Feasts to
which many contribute may excel those provided at one man’s
expense. In the same way, when there are many who contribute
to the process of deliberation each can bring his share of goodness
! and moral prudence; and when all meet together the people may

! thus become something in the nature of a single person who - as
he has many feet, many hands, and many senses - may also have
many qualities of character and intelligence" (Barker, 1962, p.
123).

27. The origins of American workplace democracy stem from a genre
of European socialist writings that are concerned with issues such as
centralized decision making and the intrinsic value of work. The
Americanized version of workplace democracy was first expressed in
terms of "industrial democracy"” because of the strong American
association with industrial labor unions (Brooks, 1971; Zwerdling, 1984),
and later in terms of participatory management as the white-collar
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proportion of the work force began to grow (Lewin, 1947a, 1947b). The
American experience of workplace democracy, both in theory and in
application, is very much a reflection of the European experience, and is
evident in the experiences of early American religious and secular utopian
experiments (Richter, 1971). Unlike their European counterparts,
American theorists have focused less on the goals of socialism than on
the dynamics of capitalism that promote or inhibit democracy (Bowles
and Gintis, 1986; Dahl, 1985).

28. The theoretical linkage between democracy and the workplace is
beyond the scope of this study. Suffice it to say that the separation of
the public and the private spheres of society has also led to a separation
in our thinking about the economic system of capitalism and the political
system of democracy. Some writers incorporate workplace democracy
within the broader framework of economic democracy. Eiden (1981)

; considers workplace democracy a part of organizational or industrial
democracy and argues that it is to the democratization of the state as
direct/participative democracy is to indirect/representative democracy.
While theoretically distinct, the lines of demarcation are often unclear
(Dahl, 1985; Greenberg, 1986; Lane, 1985). The works of critical
theorists in this area are relevant to public administration because of its
adoption of business management and economic policy analysis (Derber
and Schwartz, 1983; Fleurbaey, 1993; Griffiths, 1990; Heilbroner, 1985;
Lindblom, 1977).

§ 29. This highlights a connection between participatory democracy and
L public administration’s search for legitimacy. Horvat (1982) identifies
four elites that comprise the “ruling class" in modern capitalist states:
business executives, politicians, public administrators, and military
leaders. In general, public administration theory does not challenge the
underlying "elitism" of either the political system or the economic system.

30. Arrighi and Maume (1994) use a large, nationally representative
sample that contains detailed measures of workplace control and
information on political behavior as of 1980.

31. Greenberg (1981b) notes that cooperative workers selected the
cooperative environment over the traditional plywood plant primarily for
economic and security reasons. He acknowledges that this makes
interpreting the results as support for or against the tenets of
participatory democracy an ambiguous task at best. Woodward (1977)
notes that self-managing groups and enterprises are characterized by
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group solidarity, and that their goal is to achieve as much political
autonomy as possible. This may help to explain Greenberg’s lack of
findings. The question is whether such political autonomy leads groups
to make decisions based on their perceived self-interests.

32. Although not statistically significant, it is significant in that it is
contrary to theoretical expectations.

33. Greenberg uses a single Likert-style item, in which respondents are
asked to agree or disagree with the statement "there is almost no way
people like me can have an influence on the government.” Although not
unique to Greenberg’s survey, this question is negatively worded and
focuses on government in the abstract. Despite Almond and Verba’s
(1965) finding that the strength of efficacy is inversely related to the level
of government, researchers, including this researcher, continue to use
this uniform but abstract approach.

34. Greenberg, Grunberg, and Kelley (1996) differentiate workplace
participation along direct and representative dimensions, an approach
suggested by Schweizer (1995) as part of his critique of participation
spillover research.

35. As liberal theorists, Almond and Verba consider this type of
participation to be "nonpolitical.”

36. Mason’s (1982) conception of participation in decision making
constitutes a form of community rule.

37. In a time series analysis of Finland between 1919 and 19889,
Siisiainen (1994) finds that cycles of social protest correspond to an
increase in the number of new voluntary associations. He concludes that
the Finnish welfare state has developed through the interaction between
social movements, voluntary associations and the state.

38. But communitarians themselves have come under attack. Not
everyone is convinced that liberalism is to blame for the decline in
community or that community cannot exist under liberalism (Gutmann,
1985; Walzer, 1990).

39. Concern for the loss of community has ignited a scholarly debate
about whether the formation of American political culture was about
liberalism or republicanism. This debate stems from the contemporary
assumption that somehow we lost a vision of and the chance for
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community during our historical evolution; republican theorists, for
example, see the Founding era as the moment when a more
communitarian ethic became the path not chosen (Fowler, 13991). The
early consensus among historians and political theorists was that

| American political culture was about liberalism. Drukman (1971), a
notable critic of the lack of community in the American political tradition,
argues that Madison is no supporter of a serious public community, that
Jefferson offers only a tepid assertion of community, and that Hamilton
offers virtually none. However, the claim that republican community in

_ one form or another was the dominant political idea in late eighteenth-

! century America is now the ascendant view among intellectuals and

; scholars concerned with this question (Bailyn, 1992; Bellah et g/., 1985;
j Carter and Kobylka, 1990; Kemmis, 1990; Sullivan, 1982). Fowler

i writes that to participate in the study of lost community "is not just to
enter another boring scholarly dispute heavy with competing sources and
footnotes, but to ask who can claim title to the American Dream, to
America itself? (p. 26).

40. This notion of community is built upon the ideals of Athens and
Rousseau, populism, the 1960s new left, and upon the work of
participatory and communitarian theorists.

41. Clark (1990) reports that young Americans today are less
: interested in public life than were previous generations. They feel that
' the institutions with the best opportunity to teach citizenship, such as
g family, school, and government, have let them down. But they claim to
! want to be involved and are only waiting to be asked: 51 percent support
a high school community participation requirement, and 58 percent reject
the notion that people should take care of themselves first.

42. Somers (1993) shows that the development of citizenship rights in
| England depended on the nexus of the nation’s legal infrastructure and

| the varying community capacities for participatory association. She
recommends that future research on citizenship and democratization
should expand beyond a focus on states and capitalism to include a
sociology of relationships among public spheres, community associational
life, and patterns of political culture.

43. The principal research on the psychological components of
neighborhood participation has been conducted within the discipline of
community psychology, based largely on the Neighborhood Participation
Project conducted in Nashville, TN, and the Block Booster Project carried

122

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



out in New York City. Both of these studies were conducted during the
! 1980s.

44. Discussion has several paositive effects on participants. Discussion
promotes a general willingness to break a decision down along its several
dimensions (Miller, 1992). Students participating in competitive debate
evidence significantly lower levels of verbal aggression and
argumentativeness that those without such experience (Colbert, 1993).

i Individuals with the highest level of verbal participation are likely to be

i chosen leaders, although this varies with the individual’s salience and
group members’ views about leadership (Mullen, Salas, and Driskell,
1989). Search conferences can serve as a way of bringing multiple
interest groups together to work on participatory, strategic action (Tandy
and Tandy, 1990).

45. Dryzek (1996) identifies four discourses of democracy through a
factor analysis of the Q sorts of 37 subjects, using responses to 64

‘ statements based on four key concepts of ontology, agency, motives,

i and natural relationships. He divides these four discourses, which include
contented republicanism, deferential conservatism, disaffected populism,
and private liberalism, on the basis of who or what constitutes a

[ recognizable political entity, which of these entities can act, their reasons
! for action, and the kind of relationships that can exist between entities.

46. Many writers express faith in an electronic revolution in discourse
‘ and democracy. Although every new development of communication

f technology points to a greater democratization of electronic

3 communication, the democratization of media may result in a greater

| separation and segregation of individuals, with more channels but less
discourse (Brown, 1992).

i 47. Institutions cannot conduct all of their affairs through discourse

‘ any more than individuals can. Since discourse is a matter of creating
understandings that orient actions in common directions, public
institutions should resort to discourse only when there is a disruption of
everyday understandings (Habermas, 1990).

48. In contrast, for example, to public administrative hearings, which
are dependent upon the state and public institutions.
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CHAPTER 4

i METHODS AND RESULTS

This study is based on a secondary analysis of data collected as

part of the National Citizen Participation Development Project (NCPDP),

which was conducted during 1987-88." The purpose of the NCPDP was
to examine how citizen participation influences municipal policymaking.
The NCPDP was particularly concerned with the infiluence of
socioeconomic status on citizen participation. Since several studies,
including the NCPDP, have found socioeconomic status to be related to
political participation (Berry et a/., 1993; Guterbock, 1983; Olsen et al/.,
| 1989), it is included in this study as a control variable.?

The NCPDP data set lends itself well to this study. The NCPDP
was designed as a panel study, and it examined citizen participation in
five medium-sized U.S. cities. It collected a variety of data on

individuals, including such factors as socioeconomic status, demographic

characteristics (gender, age, housing status, length of residence,
race/ethnicity), attitudes towards local and national government and local
government spending, neighborhood problems, sense of community,

social tolerance, political efficacy, reasons for community participation,
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and participation in selected social and political activities.

Methods

Social scientists studying participation often deal with the issue of
what leads a person to engage in some activity in terms of a statistical
relationship between various characteristics of the individual and the
conduct in question. Survey research statistically tests for associations
or patterns. Cross-sectional studies are normally analyzed through
techniques of statistical association, but this may provide insufficient
evidence that an independent variable leads to a certain outcome.?

While explanation requires association, association is not explanation.
Associations are merely the beginning of explanation. Cross-sectional
studies cannot demonstrate causal relationships, but they can be used to
infer causality.

Cross-sectional studies are vulnerable to possible threats to internal
validity. The major internal threat is the inability to control subject
selection. Threats due to the influence of variables other than the
independent variable can be assessed by using statistical control. Control
is the key feature of multivariate analysis, and multivariate analysis is the
characteristic type of analysis engaged in by survey researchers in order

to investigate and test for hypothesized patterns and causal connections.
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! Because this is not an experimental design, controlling for an intervening

f variable may well simultaneously control for other variables (Goldenberg,

1992).

i
i Research Design
E This is a cross-sectional study utilizing secondary analysis of a
questionnaire survey with a standardized interview protocol. Cross-
sectional studies usually investigate the relationships among several
variables. Cases are then divided into different groups based on values of
the independent variables. Cross-sectional research designs are
particularly suited for studies such as this one that involve collecting data
on many variables, from a large group of subjects, and who are
geographically dispersed. They are the design of choice to gather
information on people’s attitudes and behavior, to answer questions of
who, how much, and how many, to begin exploratory research, and to
[ identify hypotheses for further research. ‘Well-designed, documented,
and implemented cross-sectional studies can be readily used for
secondary data analysis.

Secondary research has both advantages and disadvantages. The
most significant advantages of secondary research over primary data

collection are related to time and cost. Disadvantages include category
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definitions that may not be appropriate, data that are aggregated above
the individual unit of observation, and secondary data, by definition, are

old data. The appropriateness of this data set for the purposes of this

study was assessed using a process recommended by Stewart and

Kamins (1993). This process includes examining the purpose of the

study, who was responsible for collecting the information, what
information was actually collected, when it was collected, how it was

| obtained, and how consistent it is with other available information.*

Sampling

This study uses a representative, stratified sample (N = 5419) of
respondents in five cities in the United States: Birmingham, Alabama;
Dayton, Ohio; Portland, Oregon; San Antonio, Texas; and St. Paul,
Minnesota.® These cities were selected because they met three major
* criteria established for the NCPDP study. These criteria included: (1)
structured city-wide citizen participation systems organized at the
neighborhood level that made an effort to contact each and every
resident or household and offered an equal footing to all those who
choose to participate; (2) social, political, and geographic diversity; and
(3) a minimum population of 100,000 residents.

The NCPDP identified potential citizen participation efforts by
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sending an inquiry to 7,500 known leaders of citizen participation efforts

around the country. These leaders were identified through a citizen

participation data bank maintained by the Lincoin Filene Center at Tufts

University. This initial inquiry yielded more than 900 recommendations.

l Subjecting this pool to the selection criteria described above winnowed
the nominations down to 415. Each organization responsible for these
efforts was then mailed a one-page screening survey. About 25 percent
of these organizations did not respond or had ceased to exist, and
another 30 percent were eliminated because their survey information
revealed that they no longer met the selection criteria or had also ceased
to exist. About 150 of the remaining programs were selected for follow-
up telephone interviews, which reduced the pool to 70 models. Applying
the selection criteria stringently led to the initial selection of five cities:
St. Paul, Birmingham, Portland (OR), Kansas City (KS), and San Antonio.
Because the Kansas City program was undergoing a major reorganization,
it was dropped from the short list of eligible cities. The next midwestern
city on the list, Dayton, was substituted. These five cities then became
the cities included in the study.

Telephone surveys were conducted tc achieve a representative
sample that was stratified at the neighborhood level. Telephone prefix

sampling frames were created for each city.® Due to differences in the
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jons S

| way local telephone companies assigned telephone prefixes and numbers,
z a slightly different sampling framework was used in each city. Generally,
sampling was accomplished by obtaining a list of the working residential
telephone prefixes from the local phone company, along with a map

; showing the geographic areas covered by each prefix. This map was
superimposed on a city map showing the outlines of each neighborhood.
Although telephone prefix areas did not correspond perfectly to the
neighborhood boundaries, any given prefix generally covered not more

% than two neighborhoods. Thus the prefixes were used to maximize the
probability that a given number would yield a resident from a specific
neighborhood.

Each neighborhood was assigned a quota of respondents to be
interviewed based on the relative size of the population aged eighteen
and over. Random telephone numbers were then drawn through the
following method: each city’s telephone directory was used to extract an
| actual residential telephone number with a given prefix. To accomplish
this, a page of the directory was selected at random, then a column of
the page was selected at random, and a position within the column of
telephone numbers was selected at random. Then the residential
telephone number with a given prefix closest to this random position was

selected. This number was not called. [nstead, three telephone numbers
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were generated by substituting random numbers for the last two digits.
These telephone numbers were then called.

Because of the lack of perfect correspondence between the

telephone prefix areas and the neighborhood boundaries, the

: questionnaire included two screening questions asking each respondent
whether he or she lived in the city proper, and if so, what street

J intersection was closest to his or her house. Using a detailed street map
of the city, the street intersection information was used to determine in
which neighborhood the respondent resided. Completed interviews were
tallied by neighborhood. Interviews proceeded in a given neighborhood
until that neighborhood’s quota had been achieved.

Since most comparably sized cities lack city-wide citizen
participation structures, the question arises as to whether cities with
structured participation differ from cities without structured participation.
Structured participation might result in differences in the extent of
participation, in the level of participation, or in the degree of SES bias
! related to participation.

This question of differences was examined in two ways. First,
each core city was compared to two control cities that were matched for
similar population size and demographics, but that lacked structured city-

wide participation. The matched cities resemble the core cities in
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population characteristics and differ only in the existence of citywide
citizen participation efforts. The five core cities with structured
participation did not exhibit more widespread participation, greater levels

of citizen participation, or a greater degree of SES bias than did cities

with unstructured participation.” Second, responses to questions used

to measure participation scores for the fifteen city sample were compared

to responses to similar questions from the National Opinion Research
Center’s General Social Survey (1987). Controlling for SES and city size,
the fifteen city sample and the national sample did not differ statistically
in their responses on items pertaining to political participation (Berry et

al., 1993). Table 7-1 shows the core and control cities.

; Table 7-1

NCPDP Core and Control Cities

' Core Cities Control Cities
! San Antonio, Texas El Paso, Texas

Tucson, Arizona

Birmingham, Alabama Savannah, Georgia
Louisville, Kentucky

Dayton, Ohio Buffalo, New York
Norfolk, Virginia

Portland, Oregon Minneapolis, Minnesota
Colorado Springs, Colorado

St. Paul, Minnesota Omaha, Nebraska
Wichita, Kansas
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Data Collection

Public opinion surveys were conducted in each of the five core

cities.® The survey instrument was developed based on empirical social
science literature and existing public opinion surveys underlying each
conceptual variable, such as the American National Election Study and
the General Social Survey.? For example, questions related to political
efficacy or trust in government were based on the same questions used
to inform the broader literature on efficacy and trust (Berry et a/., 1993).
This approach provided direct measures in each of the five cities, allowed
for comparison of results, and minimized the time needed for
E questionnaire pretest and analysis. The questionnaire contains a few
open-ended questions, but uses mostly closed-ended questions.'®
Contingency and filter questions are also used. The purpose of this
survey is to produce a statistical description of certain aspects related to

participation of the study population.

A copy of the survey instrument

as it would appear for purposes of this study is included at Appendix A.
Sources of questions for the survey include the American National

Election Study conducted by the Center for Palitical Studies of the

Institute for Social Research at the University of Michigan; the General

Social Survey conducted by the National Opinion Research Center; the
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National Survey of Black Americans, 19739-1980, conducted by James S.

Jackson and Gerald Gurin of the University of Michigan; surveys on

community psychology conducted by Abraham Wandersman of the
University of South Carolina; citizen participation surveys conducted by

| Richard Rich of Virginia Polytechnic Institute and State University; and
questions modified or formulated expressly for this project. A list of the
questions used for this survey that were adapted from other surveys and
their sources is included at Appendix B.

Structured interviews were conducted using a standardized
interview protocol in accordance with current survey techniques (Rea and
Parker, 1997). The interviewing protocol was identical in each city.
Every effort was made to interview the targeted respondent, including
calling back a maximum of three times.'? The interviews were
‘ conducted between 6:30 and 9:30 P.M. local time Sundays through
Thursdays, unless it was determined that the targeted respondent could
only be reached at a different time. If the targeted respondent could not
be interviewed during the time frame of this study, a new telephone
number and respondent were chosen as a replacement using the same
process that yielded the initial number and respondent. The basic steps

of the telephone survey process were followed in each city.'
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Measurement

This study is concerned with whether participation in neighborhood

associations influences citizens’ political attitudes towards community,

capacity, and legitimacy. It uses participation in neighborhood

associations as an independent variable, with variables representing the
concepts of community, capacity, and legitimacy serving as dependent
? variables. Socioeconomic status is included for control purposes.

This study includes categorical variables that are both dichotomous

and polytomous. Categorical variables are often referred to as qualitative
i variables to distinguish them from quantitative variables, but it is often
advantageous to treat ordinal data quantitatively, for example by

' assigning numerical scores to the categories. All data, however, can be
considered categorical, in that even continuous variables are measured
categorically due to the limitations of their measurement instruments
(Agresti, 1980; Van de Geer, 1993). Dichotomous variables are binary
variables, and feature responses such as yes/no or more/less.
Polytomous variables have three or more categories, such as
high/medium/low or most/some/few. Table 7-2 displays the categorical

variables used in this study and their measurement.
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Table 7-2

Measurement of Categorical Variables

Measurement Categorical
Concept Variables Level Level
Strong Neighborhood
Democracy Participation Nominal Dichotomous
Legitimacy | Representation Nominal Dichotomous
Trust Ordinal Polytomous
Confidence Ordinal Polytomous
Responsiveness Ordinal Polytomous
Capacity Political Nominal and Dichotomous and
Efficacy Ordinal Polytomous
| Participation Nominal and Dichotomous and
i Spillover Ordinal Polytomous
Community Sense of
i Community Ordinal Polytomous
Public
Discussion Nominal Dichotomous
Benefits Ordinal Polytomous
| Costs Nominal and Dichotomous and
Ordinal Polytomous

There are two primary types of measurement scales for categorical
variables: (1) nominal, where people or events are sorted into unordered
categories, such as male and female; and (2) ordinal, where people or
events are sorted into ordered categories along a single dimension, such
as good, fair, and poor. This study uses several variations on basic rating

i scales to measure variables primarily at the ordinal level.'* For survey
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questions, ordinal data requires that categories be provided to
respondents. The response categories must deal with only one issue and
be presented in order, without inversion.

Neighborhood Participation. Participation in neighborhood
associations is characterized by face-to-face, unitary participation as
described in participatory democratic theory. Neighborhood association
participation has three measures: incidence, frequency and level.'®
Incidence of participation refers to whether or not respondents participate
in their neighborhood association, and is measured nominally as a
dichotomous variable (yes/no). Frequency of participation refers to how
often an individual participates, and is measured ordinaily as a
polytomous variable (more than once a month, once a month, less than
once a month). Level of participation refers to the degree to which
participation involves face-to-face interaction, and is measured nominally
as a polytomous variable in terms of participation in formal projects and
committees, participation in general meetings, and membership.

Legitimacy. The concept of legitimacy is represented by the
variables of representation, trust, confidence, and responsiveness.
Representation refers to whether individuals think that government is run
for the benefit of all the people or by a few big interests looking out for

themselves, and it is measured nominally as a dichotomous variable for
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both national and local government. Trust refers to how often people
think that they can trust government to do what is right, and it is
measured ordinally as a polytomous variable (always, maost, some, none)
for both national and local government. Confidence refers to how well
people think their city is run, and it is measured ordinally as a polytomous
variable (very good/excellent, good, fair/poor) for local government.
Responsiveness refers to how much attention people think government
pays to them when it decides what to do, and it is measured ordinally as
a polytomous variable (a good deal, some, not much) for both national
and local government.

Capacity. The concept of capacity is represented by the variables
of political efficacy and participation spillover. Political efficacy is
measured along internal and external dimensions. Internal efficacy refers
to whether people think they have any say about what government does
and whether people think politics and government are too complicated to
understand. Both internal efficacy items are measured nominally as
dichotomous variables (agree/disagree). External efficacy refers to the
degree to which people think that local government would consider their
point of view if they did participate, and is measured ordinally as a
polytomous variable (serious consideration, some attention, ignore).

Participation spillover refers to social and political participation

137

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



other than in neighborhood associations, such as in electoral campaigns,
state and national organizations, and community activities. Spillover has
four measures: internal, external, frequency, and level. Internal spillover
refers to whether or not people are asked to participate in their
communities, and is measured nominally as a dichotomous variable
(yes/no). External spillover refers to the number of activities respondents
participate in beyond neighborhood associations, and is measured
ordinally as a polytomous variable (number of participation activities).
Spillover frequency refers to how often an individual participates, and is
measured ordinally as a polytomous variable (once a month, more than
once a month, less than once a month). Spillover level refers to the
degree to which participation involves face-to-face interaction, and is
measured nominally as a polytomous variable in terms of participation in
formal projects and committees, general meetings, and membership.
Community. The concept of community is represented by the
variables of sense of community, public discussion, and costs and
benefits of participation. Sense of community refers to how strong a
sense of community individuals feel with others in their neighborhood,
and is measured ordinally as a polytomous variable {strong, moderate,
weak). Public discussion refers to whether respondents think that public

discussion of neighborhood issues increases or decreases bad feelings
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between people, and is measured nominally as a dichotomous variable
(increases/decreases). Costs and benefits refer to reasons why
respondents choose to participate or not participate in neighborhood
associations. Benefits are measured in terms of personal and community
benefits, and both are measured ordinally as polytomous variables
(quantity). Costs are also measured in terms of personal and community
costs, with personal costs measured nominally and dichotomously
(yes/no), while community costs are measured ordinally and polytomously

(quantity).

Hypotheses

Using the theoretical frames of participatory democracy and
demaocratic governance, this study hypothesizes a set of relationships
between participation in neighborhood associations and citizens’ political
attitudes related to legitimacy and trust in government, community, and
political capacity. These hypotheses are framed below as nuil
hypotheses.

H,: Individuals who participate in neighborhood associations are
no more likely to believe that they are represented by government, to
trust government, to believe that government is responsive to them, or to

have confidence in government than individuals who do not participate in
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neighborhood associations.

H,: Individuals who participate in neighborhood associations are
no more likely to believe that public discussion is positive rather than
negative, to believe that the benefits of participation are greater and the
costs less, or to have a stronger overall sense of community than
individuals who do not participate in neighborhood associations.

H,;:  Individuals who participate in neighborhood associations are
no more likely to have a greater sense of political efficacy or to
participate more in social and political activities than individuals who do

not participate in neighborhood associations.

Data Analysis

While cross-sectional studies cannot demonstrate causal
relationships, statisticians and methodologists have created techniques
designed to obtain evidence of causality, or "causal inference," from
cross-sectional data (O’Sullivan and Rassel, 1995).'® Social scientists
often employ multiple regression to produce statistical evidence of
causality, and often include qualitative variables in regression analyses,
showing a willingness to sacrifice statistical purity for the precision and
power of regression.'” Many behaviors, as well as the attitudes and

preferences underlying them, are qualitative, or at least are observed
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qualitatively. Behaviors like voting or participating are qualitative, and
may represent dichotomous decisions, or are measurable in only a small
number of categories.'® This study employs variables that are
qualitative, categorical, and are measured at the nominal and ordinal
levels.

Multivariate regression with a categorical dependent variable is
particularly troubling in social research. When the dependent variable is
qualitative and categorical rather than a continuous interval measure,
regression estimates can lead to serious errors in inference. Regression
estimates with a qualitative dependent variable may seriously misestimate
the magnitude of the effects of independent variables; may make
unjustified the standard statistical inferences such as hypothesis tests or
the construction of confidence intervals; and will be highly sensitive to
the range of particular values observed for the independent variables,
thus making extrapolations beyond the range of the data unjustified
(Aldrich and Nelson, 1984). This means that some of the assumptions of
multiple regression may not be met, in which case alternative methods of
muitivariate analysis should be used.'®

Qualitative data, also known as categorical data, are cross-
tabulations within the context of contingency tables.?® Categorical data

result in the violation of several fundamental assumptions of multiple
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regression. One assumption that is violated is that variables are
measured at the interval level. In most surveys the behavioral responses
are qualitative, e.g., yes or no, in or out, or car, train, or bus. When one
or more independent or explanatory variables are binary, they can be
represented as dummy variables in a regression analysis. Interpreting
dichotomous variables as interval measures is acceptable; however,
dichotomous variables should only be independent variables. If the
dependent variable is dichotomous, a statistical analogue to regression
should be used (O’Sullivan and Rassel, 1995).

Also violated are the assumptions of normality and constant
variance of errors. Because the Y variable is dichotomous, we cannot
assume that errors are normally distributed for each X variable, making
the assumption of homoscedasticity untenable. And standard error
estimates are biased, which invalidates hypothesis tests and confidence
intervals. Eventually, impossible predictions derive from reasonable X
values, i.e., probabilities > 1 or < 0 are predicted. To more realistically
model probabilities requires a function that approaches but never exceeds
the [0, 1] boundaries ((Hamilton, 1992).

What is needed is a set of statistical techniques that can do the
work of multivariate regression but that is not subject to its liabilities in

the presence of qualitative dependent variables, such as models of
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qualitative choice or multiway frequency analysis. Models of qualitative
choice involve dependent variables with two or more qualitative choices
(Pindyck and Rubinfeld, 1991). Multiway frequency analysis, and its
derivative log-linear analysis, examine relationships among three or more
categorical, qualitative variables. Multiway frequency analysis develops a
linear model of the logarithm of expected cell frequencies. These models
are valuable for the analysis of survey data. Qualitative choice and
multiway frequency models attempt to find a relationship between a set
of attributes that describe an individual and the probability that the
individual will make a given chaoice on the dependent variable (Pindyck
and Rubinfeld, 1991).%

These models offer several nonlinear statistical alternatives to the
linear probability model (LPM) of least squares regression, including logit,
probit, logistic regression, and log-linear analysis.?> Two of the most
common are probit and logit, which are useful when the dependent
variable is ordinal rather than interval. Probit, logit, and the linear
probability model all yield estimates with quite similar properties. Probit
has been extended to cover the case of an ordinal dependent variable
(McKelvey and Zavoina, 1976) and to cover dependent variables that are
interval but limited in range (Tobin, 1958).2® Probit is most useful when

the dependent variable is dichotomous and is not interval (Welch and

143

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



Comer, 1988), while logit is most useful when the dependent variable is
polytomous (Aldrich and Nelson, 1984).%

There are two principal models for categorical responses that
resemble regression models for continuous response variables - logistic
regression and loglinear models. Logistic regression is a regression-based
technique that also uses maximum likelihood estimation rather than
ordinary least squares. But logistic regression is designed for use with a
dichotomous response variable, which is re-expressed as a quantity
termed a logit (Hosmer and Lemeshow, 1989). The more flexible logit
transformation is regressed on two or more explanatory variables, as in
multiple regression, except that maximum-likelihood estimation
procedures are employed to estimate the coefficients in the regression
equation. And unlike weighted least-squares regression, the explanatory
variables on which response measures are regressed do not have to be
exclusively categorical. These differences mean that logistic regression is
not confined to the analysis of cross-tabulations in contingency tables.
When logistic regression is used to analyze contingency table data, the
results are comparable to those produced by the asymetrical application
of log-linear models.?®

Log-linear models have two distinct features. First, they estimate

parameters using the method of maximum likelihood rather than ordinary

144

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



least squares. And second, log-linear models can be used either to
investigate relationships between or among variables (symmetrical
analysis using hierarchical models) or to determine the effects of selected
categorical variables on a designated response variable (asymmetrical
analysis using nonhierarchical models).

Log linear models may be used when the dependent variable is not
interval, e.g., ordinal, but the independent variables include a combination
of nominal, ordinal, and interval variables. Log-linear models come in two
flavors: hierarchical and nonhierarchical. A model is hierarchical if it
includes all the lower effects contained in the highest-order association
that is retained in the model. The major advantage of hierarchical models
is the availability of a significance test for the difference between models,
so that the most parsimonious adequately fitting model can be identified
using inferential procedures. Non-hierarchical models are most useful if
the research purpose is to find and interpret associations that are
statistically significant, as is true for this study.

When loglinear analysis is used with one categorical variable
considered a dependent variable and the others independent variables, it
is called logit analysis. The logit function of loglinear analysis reveals the
odds of being in various dependent variable categories as a function of

the levels of the independent variables, e.g., what are the odds of
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success if a student takes two or fewer versus more than two statistics
courses. Logit is related to log linear models, but the difference is that
log-linear models focus on the joint outcome praobabilities of a set of
qualitative variables, while logit examines the conditional probability of a
single qualitative variable, given a set of other variables, which may be
qualitative or cardinal. The choice of estimation procedure should be
based on the theoretical assumptions of the research questions,
assumptions about the way the data were generated, and the ability of
the technique to make possible and useful inferences (Aldrich and Nelson,
1984). Table 7-3 summarizes the statistical techniques for analyzing

qualitative data.

Table 7-3
Taxonomy of Statistical Techniques for Qualitative Data®

Statistical Response Explanatory

Techniques Applications Variable Variables
General Log- Symmetrical | Categorical Not
Linear Models Inquiry (two or more} | applicable
Logistic Asymetrical Dichotomous Metric and/or
Regression Inquiry categorical
Weighted Least- Asymetrical Dichotomous Categorical
Squares Inquiry or polytomous
Regression
Logit-Model Log- | Asymetrical Dichotomous Categorical
Linear Analysis Inquiry or polytomous
Configural Description/ | Categorical Not
Frequency Classification | (three or applicable
Analysis more)
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The initial steps in log-linear analysis include defining two or more
qualitative variables and structuring their constituent categories so that
they are mutually exclusive and exhaustive; determining the nature of the
inquiry, i.e., whether is it symmetrical or asymmetrical; specifying the
target populations and sampling frames; obtaining a representative
sample; and cross-classifying members of the sample on the basis of the
qualitative/categorical variables, while observing the requisite condition of
response independence.

The term "logit” refers to interpretation of the parameters as the
log of the odds ratios. Logit uses the natural logarithm of the
probabilities or odds that an event will happen.?’ Logit models feature
maximum likelihood estimation in contrast to ordinary regression models
which are often estimated by ordinary least squares.?® Maximum
likelihood estimation is the most statistically efficient method for
estimating proportional response {frequency of response}, and it is the
method most compatible with sampling distributions that govern
dichotomous and polytomous outcomes (Kennedy, 1992).

The least squares estimator of regression is linear, whereas the
logit estimator is nonlinear due to the logistic transformation on the
probability (Li, 1975). Logits range from minus infinity when P = 0, to

infinity when P = 1. If the logit (L) is a linear function of X variables,
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then probability (P) is a nonlinear S-shaped function. Predicted
probabilities approach but never reach or exceed the boundaries of O and
1. Thus logit regression provides a more realistic model for probabilities
than does linear regression. Unless the relationship between Y and X is
very strong, logit and linear regression produce similar predictions, but
become increasingly different as probabilities near O or 1.

Logit can easily test whether the impact of X; on Y is statistically
significant; however, assessing the magnitude of the impact is more
complicated than in linear regression. With a linear relationship, the
impact of a unit change is a constant equal to the slope parameter. In a
nonlinear relationship, it matters just where you are on the curve. As an
example of interpreting logit, a slope coefficient of 0.0786 gives the
change in the log of the odds ratio of owning a house per unit increase in
income (Guijarti, 1988). If there is more than one X variable in the model,
the computed probability will depend on the values taken by all the X
variables, which means the change in probability will take into
consideration the values of all the Xs simultaneously, thereby bringing
into play the interaction effects of the other Xs when a given X changes
by a unit.

In linear regression, b, measures the effect of exogenous variable

on the average values of Y. The average value of a dichotomous variable
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is equal to the probability that it assumes the value one. Thus in the
linear probability model, b, measures the effect on P(Y=1) of a unit
change in X,, and this effect is the same for all values of X, (and all
values of other X,s) since the model is linear. In logit, the nonlinearity of
the relationship between P(Y =1) and each X, means that the
interpretation of the impact of a change in X, is less straightforward. The
conceptual difference is that ordinary least squares is concerned with
picking parameter estimates that yield the smallest sum of squared errors
in the fit between the model and the data, while maximum likelihood
estimation is concerned with picking parameter estimates that imply the
highest probability or likelihood of having obtained the observed sample
(Hosmer and Lemeshow, 1989).

The set of inferences about parameter estimates that can be made
with logit is similar to that of regression, but with some differences in
estimation and interpretation. Parameter estimates in logit are only
approximations in large samples; while this is also true for OLS
regression, it appears that logit requires a larger sample than OLS
regression (Aldrich and Nelson, 1984). The exception is that there is no
ready equivalent to the coefficient of determination {(R?), and none of the
possible alternatives has an interpretation as simple as R? in linear

regression.?®
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Logit analysis with a dichotomous dependent variable can also be
performed through logistic regression, which is the more general
procedure because it allows continuous as well as categorical
independent variables. However, this study employed SPSS 6.0 for
Windows, which limits logistic regression to dichotomous dependent
variables.?® SPSS allows for categorical independent variables, although
one must be measured at the interval level of measurement (Norusis,
1985). Since this study employs a combination of dichotomous and
polytomous dependent variables, logit analysis is a more appropriate
analytical tool for this study than logistic regression because it can be
used with a combination of dichotomous and polytomous variables, as

well as a combination of ordinal and nominal variables.3'

Results
This section presents the results of a nonhierarchical multinomial
logit analysis of the effect of strong democracy in the form of
neighborhood participation on a set of measures representing the
variables of legitimacy, capacity, and community. Strong democracy is
represented by the dichotomous variable of participation in neighborhood
associations. For each logit analysis in which neighborhood participation

is employed as an independent variable, measures on the particular
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dependent variable for participants were compared to those for
nonparticipants. The parameter estimates indicate the directionality and
relative magnitude of the effect of participation.

Socioeconomic status (SES), measured ordinally as a polytomous
variable, was included in each analysis as a control variable. SES was
used as an independent variable rather than as a covariate because logit
requires a minimum of three variables in order to produce a non-saturated
model. Because this study is principally concerned with the effects of
participation on the response variables, only main and first-order effects
were modeled in the logit analyses. Statistical significance was set at the

.05 level.

Interpretation of the Generai Logit Model

General loglinear analysis specifies two models: hierarchical and
nonhierarchical. A model is hierarchical if it includes all the lower effects
contained in the highest-order association that is retained in the model. If
all possible effects are included, the model is saturated. A saturated
model always provides a perfect fit to the data so that expected
frequencies exactly equal observed frequencies. For example, a loglinear
analysis with only two variables produces a saturated model.

The main effects model, which is nonsaturated, tests the null
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hypothesis or hypothesis of no association. This is the model used in this
study. Typically the first step in logit is to use a saturated model and
remove any nonsignificant effects. This step allows only the significant
effects to be fit in the interest of parsimony. The second step is to then
specify a design which is not a saturated model.

The purpose of modeling is to find the unsaturated model with the
fewest effects that still closely mimics the observed frequencies. Model
fitting is accomplished by finding G? (the likelihood ratio statistic) for a
particular unsaturated model and evaluating its significance. Because G2
is a test of fit between observed and expected frequencies, a good model
is one with a nonsignificant G2, so that the difference between observed
and expected frequencies is not significant. Once the optimal madel is
chosen, it is evaluated for its degree of fit to the overall data matrix and
the amount of deviation from fit in each cell.

Logit analysis reveals the odds of being in various categories of the
dependent variable as a function of the levels of the independent
variables; e.g., what are the odds of success if a student takes two or
fewer versus more than two statistics courses. A loglinear model is
developed in which an additive regression-type equation is written for
(the log of) expected frequency as a function of the effects in the design.

For each cell (the natural logarithm of) the expected frequency is an
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additive sum of the effect parameters and a constant. Once the
parameters for each cell are computed, they can be converted to odds.
The term "logit" refers to interpretation of the parameters as the log of
the odds ratios. For example, if the odds ratio = 9.97, then the odds are
approximately 10 to 1, or an odds ratio of 10.*?

Because the sampling distribution of the odds ratio can be highly
skewed in small to moderate size samples, loglinear uses the log odds
ratio, or the ratio of the natural logs of the odds; e.g., an odds ratio of
1.0 equals a log odds ratio of 0.0, while 2.0 = 0.7 (the log odds ratio is
symmetric about O). For dummy X variables, the odds ratio equals the
antilog (e to the power) of the logit coefficient. The parameter estimates
in this study are reported in terms of log odds.

Loglinear analysis produces three sets of information. The first set
includes observed frequencies, expected frequencies, and three types of
residuals. Expected frequencies for each cell are computed and then the
deviation between the expected and observed frequencies in each cell
(the residual) is used to assess the adequacy of the model for fitting the
observed frequency in that cell.*® Residuals are usually standardized by
dividing the difference between observed and expected frequencies by
the square root of the expected frequency to produce a z value. Large

adjusted residuals suggest a greater difference than we would expect if
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the null hypothesis was true, i.e., the variables were truly
independent.3*

The second set of information includes goodness-of-fit statistics.
In fogit, chi-square procedures can be used to determine the extent to
which expected frequencies correspond to observed frequencies. Logit
calculates two chi square tests of independence: the Pearson chi square
and the likelihood ratio chi square, referred to as G2. Small values (close
to O) for these tests support the null hypothesis; larger values provide
support for rejecting the null hypothesis. While these two measures are
separate tests, they share many properties and commonly yield the same
or similar results if the madel fits the data reasonably well.3®

When the null hypothesis is true and the sample cell counts are
large, the two statistics have similar numerical values; e.g., a chi square
value of 7.0 with 2 df has a p value of .03, meaning that we would
expect this strong of an association only 3 times out of 100 if the null
hypothesis was true, and the variables were truly independent. The
reported p value simply summarizes the strength of evidence against the
null hypothesis.3®

The third set of information provided by logit includes the
parameter estimates: coefficient values, standard errors, standardized

coefficient values (Z-values), and confidence intervals for coefficients.
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Loglinear analysis models cell frequencies using a multinomial response
model and produces maximum likelihood estimates of parameters by
means of the Newton-Raphson algorithm. Loglinear means that to
transform a multiplicative model into a linear model, the numerical value
of each parameter is expressed in terms of its natural log.

Confidence intervals indicate how much the independent variable
increases or decreases the log odds of the dependent variable.
Confidence intervals muitiply the odds associated with the dependent
variable by calculating the natural log raised to the power of the
confidence interval. For example, if the confidence interval equals a
lower limit of 0.90 and an upper limit of 1.80, then each value is added
to the log odds, and the odds are multiplied by e®° and e'®. A 95 percent
confidence interval that does not include the value of O indicates
statistical significance at the .05 level.

For logit models, SPSS LOGLINEAR offers two additional tests;
entropy and concentration, both of which are analyses of dispersion.®’
Both measures are used to construct an analysis of dispersion for cases
in which one or more independent variables are used to predict a
categorical dependent variable. A statistically significant result indicates
that the model fits the observed frequencies better than expected by

chance; i.e., if p = .05, we expect this good a fit by chance only 5% of
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the time. Significant dispersion tests correspond to nonsignificant chi-
square tests in evaluating a model. If dispersion due to fit is significant,
measures of association for entropy and concentration indicate how good
the fit is. Both of these measures of association are proportional
reduction in error measures.

For this study, the major steps of logit analysis included generation
of expected cell frequencies; comparison of expected and observed
frequencies; identification of significant terms; and interpretation of the
significant effects. The linear models that can be used to explain cell
frequencies are simply the multiplicative models that become linear in
their logarithms. To transform a multiplicative model into the linear, the
numerical value of each constituent factor is expressed in terms of its
natural logarithm (In), a logarithm to the base e. This explains the term
log-linear as a description of these models. Instead of muitiplying
parameter estimates to obtain a product, log estimates are placed in linear
combination, yielding a sum.

The purpose of logit analysis is to discover associations among
discrete variables. In logit, cell frequency is the dependent variable that
is influenced by one or more categorical variables and their associations.
Once a preliminary search for associations is complete, a model is fit that

includes only the associations that are necessary to reproduce the
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observed frequencies. Logit develops a linear model of the logarithm of
expected cell frequencies, forming tables of one, two, three, and higher-
way associations. The log-linear model then eliminates as many
associations as possible while still maintaining an adequate fit between
expected and observed cell frequencies.

Logit treats one of the variables as a dependent variable, and
associations are transiated into tests of main effects and associations
between the dependent variable and the joint effects of two or more
independent variables. Since socioeconomic status (SES) was used as a
control variable, associations between SES and the dependent variables
were not modeled. Only the main effects for the dependent variables and
the first order effects for the association between the independent
variable of neighborhood participation and the dependent variables were
modeled. This study includes a total of twenty logit analyses. Since
each analysis is interpreted similarly, the logit model! for the effect of
participation on national representation will be presented in some detail,

with the remaining models presented in more condensed form.

Participation and Legitimacy

This study examined the effect of neighborhood participation on

tegitimacy, which was measured in terms of representation by

157

e -

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



government, responsiveness of government, and trust and confidence in
government. The effects of participation (NAPartic,) on legitimacy were
examined for both national and local government for each measure
except confidence, which was measured only for local government. The
correlation coefficients for the three measures of legitimacy for national
government indicate a8 moderate degree of association, falling between
.35 and .44. The correlation coefficients for the four measures of
legitimacy for local government indicate a moderate to strong degree of
association, falling between .46 and .54.

Representation by Government. A three-way frequency analysis

was performed to develop logit models of national and local
representation. Predictor variables included neighborhood participation
and socioeconomic status. A total of 1,783 respondents provided usable
data for the national model and 1,828 respondents provided usable data
for the local model. All twelve cells in the three-way contingency tables
for both models showed frequencies of five or greater.

The degree to which respondents feel represented by government
was measured dichotomously for both national and local government. In
the logit analysis the degree to which respondents believe government is
run for the benefit of all of the people (NatRep,, LocRep,) was compared

to the degree to which respondents believe government is run by a few
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big interests looking out for themselves (NatRep,, LocRep,).

Both chi square statistics were nonsignificant, indicating that the
model fit the data well, with likelihood ratio G> = 3.45, df = 2, p = .18;
and X2 = 3.13, df = 2, p = .21. The largest adjusted residual of 1.77
is less than two standard deviations, indicating that the data are
adequately modeled, with no outlying cells. However, the association
between the independent variables and the response variable is weak.
The entropy (.0045) and concentration (.0058) measures indicate that
there is less than a 1 percent reduction in classification errors on the
response variable of national government representation with knowledge
of neighborhood participation and socioeconomic status. Table 7-4
shows the results of the logit analysis of the effect of neighborhood
participation on national government representation, controlling for the

effects of socioeconomic status (SES).

Table 7-4
Neighborhood Participation and Representation by National Government
Standard 95% Confidence
Parameter Estimate Error Interval
NatRep,/NatRep,
Constant -.4879* .1331 -75 ~ -.23
NAPartic, -.2627* .1263 -.51 ~ -.02

* Significant at .05 level.

The logit analysis produced a model with a main effect for national

159

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



representation, and a first-order effect for the two-way association
between national representation and neighborhood participation. The
negative parameter estimate of -.4879 for national representation
indicates that overall, respondents were more likely to believe that
national government represented a few big interests than to believe that it
represented all of the people. This estimate for the constant of
representation is statistically significant at the .05 level, since the
confidence interval of -.75 to -.23 does not include the value of 0.

Since respondents on average held a negative view of
representation by national government, the parameter estimate for the
independent variable indicates the degree to which participation
ameliorated or exacerbated this negative view. The negative parameter
estimate of -.2627 for neighborhood participation shows that
neighborhood participation had a negative effect on respondents’ sense
of representation by national government. This effect is statistically
significant at the .05 level, since the 95 percent confidence interval of -
.51 to -.02 does not include the value of O.

This finding can be interpreted as follows. Compared to
respondents who believe that national government represents only a few
big interests, and controlling for the influence of SES, neighborhood

participation decreased the log odds of believing that national government
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represents all of the people by 0.51 to 0.02, and decreased the odds of
believing that national government represents all of the people by a factor
of from 0.60 to 0.98. The null hypothesis was rejected, but not in the
direction predicted by participatory theory. While respondents on average
held a negative view of representation by national government,
neighborhood participants were less likely than nonparticipants to feel
represented by national government.

The results for representation by local government, as well as the
remaining results, are presented in more condensed form, but they can be
interpreted similarly to the results for national representation. Table 7-5
shows the results of the logit analysis of the effects of neighborhood
participation on local government representation, controlling for the

effects of socioeconomic status.

Table 7-5
Neighborhood Participation and Representation by Local Government
Standard 95% Confidence
Parameter Estimate Error Interval
LocRep,/LocRep,
Constant .4406* .1328 .18 ~ .70
NAPartic, -.0030 .1241 -.25 ~ .24

¥ Significant at .05 level.

The model fits the data well, with likelihood ratio G*> = 1.01, df

2, p = .60; and X? = 1.03, df = 2, p = .60. The largest adjusted
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residual is .92, indicating that the data are adequately modeled, with no
outlying cells. The entropy (.0072) and concentration (.0090) measures
indicate a weak assaociation.

Overall, respondents were significantly more likely to believe that
local government represented all of the people that to believe that it
represented only a few big interests. The logit analysis found no
significant effect for the two-way association between representation by
local government and neighborhood participation. Neighborhood
participation had a slight negative effect on respondents’ sense of
representation by local government, although this relationship was not
statistically significant. The null hypothesis was supported.
Neighborhood participants were not more likely to feel represented by
local government than were nonparticipants.

Responsiveness of Government. Responsiveness measures the

degree to which respondents feel that government pays attention to them
when it decides what to do. In the logit analysis, the degree to which
respondents feel that government pays a good deal of attention
{NatResp,, LocResp,) or some attention (NatResp,, LocResp,)} to what
people think when it decides what to do was compared to the degree to
which they feel that government does not pay much attention (NatResp,,

LocResp,) to what people think when it decides what to do.
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A three-way frequency analysis was performed to develop a model
of national (n=1,967) and local (n=1,974) government responsiveness.
The model for national responsiveness fits the data well, with likelihood
ratio G* = 0.86, df = 4, p = .93; and X? = 0.86, df = 4, p = .93. All
but one of the eighteen cells show frequencies of five or greater. The
largest adjusted residual is .85, indicating that the data are adequately
modeled, with no outlying cells. The entropy (.0157) and concentration
(.0152) measures indicate a weak association. Table 7-6 shows the
results of the logit analysis of the effect of neighborhood participation on

national government responsiveness, controlling for SES.

Table 7-6
Neighborhood Participation and Responsiveness of National Government
Standard 95% Confidence
Parameter Estimate Error Interval
NatResp,/NatResp,
Constant -.7574* 1721 -1.09 - -.42
NAPartic, -.0353 .1684 -.37 ~ .29
NatResp,/NatResp,
Constant .0413 .1364 -.23 - .31
NAPartic, -.1467 .1330 -.41 - .11

* Significant at .05 level.
Overall, respondents were more likely to believe that national
government was somewhat responsive or unresponsive than very

responsive. Neighborhood participation had a slight negative effect on
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participants’ sense of national responsiveness, although this relationship
was not statistically significant. The null hypothesis was supported.
Neighborhood participants were not more likely than nonparticipants to
believe that national government is more responsive.

The logit model for local government responsiveness also fits the
data well, with likelihood ratio G2 = 0.77, df = 4, p = .94; and X? =
0.78, df = 4, p = .94. All eighteen cells show frequencies of five or
greater. The largest adjusted residual is .76, indicating that the data are
adequately modeled, with no outlying cells. The entropy (.0123) and

concentration (.0120) measures indicate a weak association.

Table 7-7
Neighborhood Participation and Responsiveness of Local Government
Standard 95% Confidence
Parameter Estimate Error Interval
LocResp,/LocResp,
Constant .4357* .1695 10 ~ .77
NAPartic, -.0778 .1659 -40 ~ .25
LocResp,/LocResp,
Constant .7267* .1609 41 ~ 1.04
NAPartic, -.0835 .1649 -41 ~ .24

¥ Significant at the .05 level.
Table 7-7 shows the results of the logit analysis of the effect of
neighborhood participation on local government responsiveness,

controlling for SES. Overall, respondents were more likely to believe that
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local government was very responsive or somewhat responsive than
unresponsive. Neighborhood participation had a slight negative effect on
respondents’ sense of local government responsiveness, although this
relationship was not statistically significant. The null hypothesis was
supported. Neighborhood participants were not more likely than
nonparticipants to feel that local government is more responsive to them.

Trust and Confidence in Government. Trust measures the degree

to which respondents believe that they can trust government to do what
is right. In the logit analysis, the degree to which respondents feel they
can trust government to do what is right all of the time (NatTrust,,
LocTrust,), most of the time (NatTrust,, LocTrust,), or some of the time
(NatTrust,, LocTrust,) was compared to the degree to which respondents
feel they can trust government to do what is right none of the time
(NatTrust,, LocTrust,}). Confidence in government measures how well
respondents think their city is run. In the logit analysis, the degree to
which respondents feel their city is run excellent/very good (CityConf,) or
good (CityConf,) was compared to the degree to which respondents feel
their city is run fair/poor (CityConf,).

A three-way frequency analysis was performed to develop a model
of trust in national (n=1,973) and local (n=1,378) government. The

model for national trust fits the data well, with likelihood ratio G®> = 6.04,
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df = 6, p = .42; and X? = 4.82, df = 6, p = .57. Three of the 24 cells
show frequencies of fewer than five. The largest adjusted residual is
1.41, indicating that the data are adequately modeled, with no outlying
cells. The entropy (.0102) and concentration (.0054) measures indicate a
weak association. Table 7-8 shows the results of the logit analysis of the
effect of neighborhood participation on respondents’ sense of trust in

national government, controlling for SES.

Table 7-8
Neighborhood Participation and Sense of Trust in National Government
| Standard 95% Confidence
If Parameter Estimate Error Interval
! NatTrust,/NatTrust,
Constant 9771* .3586 .27 ~ 1.68
NAPartic, -.4402 4322 -1.29 - .41
NatTrust,/NatTrust,
Constant 1.8910*% .3262 1.25 ~ 2.53
NAPartic, -.2488 .3237 -.88 -~ .39
NatTrust,/NatTrust,
Constant 2.6412* 3144 2.02 ~ 3.26
NAPartic, -.1371 .3169 -.76 ~ .48

* Significant at the .05 level.

Overall, respondents were more likely to believe that national
government could be trusted only some or none of the time compared to
all or most of the time. Neighborhood participation had a slight negative
effect on all levels of trust in national government, although this

relationship was not statistically significant. The null hypothesis was
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supported. Neighborhood participants were not more likely than
nonparticipants to trust national government.

The logit model for trust in local government also fits the data well,
with likelihood ratio G* = 8.80, df = 6, p = .19; and X? = 8.52, df =
6, p = .20. Three of the 24 cells show frequencies of fewer than five.
Only one adjusted residual is greater than 1.96, indicating that the data
are adequately modeled, with virtually no outlying cells. The entropy
{.0119) and concentration (.0151) measures indicate a weak association.
Table 7-9 shows the results of the logit analysis of the effect of
neighborhood participation on respondents’ sense of trust in local

government, controlling for SES.

Table 7-9
Neighborhood Participation and Sense of Trust in Local Government
Standard 95% Confidence
Parameter Estimate Error Interval
LocTrust,/LocTrust,
Constant 1.8500* 4391 .99 ~ 2.71
NAPartic, .5054 4155 -.31 ~ 1.32
LocTrust,/LocTrust,
Constant 2.8519* 4207 2.03 ~ 3.68
NAPartic, .2406 .3979 -.54 ~ 1.02
LocTrusts/LocTrust,
Constant 2.9268* 4199 2.10 ~ 3.75
NAPartic, .3110 .4018 -.48 ~ 1.10

* Significant at the .05 level.

In contrast to their attitudes toward national government,

167

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



respondents were more likely to believe that local government could be
trusted always or most of the time compared to some or none of the
time. And unlike national government, neighborhood participation had a
slight positive effect on all levels of trust in local government, although
this relationship was not statistically significant. The null hypothesis was
supported. Neighborhood participants were not more likely than
nonparticipants to trust local government.

A three-way frequency analysis was performed to develop a logit
model of confidence in local government (n=1,939). The data are
adequately maodeled, with likelihood ratio G* = 6.46, df = 4, p = .17;
and X? = 6.51, df = 4, p = .16. All eighteen cells in the analysis
showed frequencies of five or greater. Six adjusted residuals are greater
than 1.96, indicating several outlying cells. The entropy {.0134) and
concentration (.0163) measures indicate a weak association.

Overall, respondents were more likely to believe that their city was
run very well or excellent compared to run well, and more likely to believe
their city was run well than fair or poor. Neighborhood participation had
a slight but nonsignificant positive effect on respondents who believe
their city is run excellent/very well (CityConf,), but a significant negative
effect on respondents who believe their city is run well (CityConf,).

Compared to believing that local government is run fair/poor (CityConf,),
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and controlling for the effects of SES, neighborhood participation
decreased the log odds of believing that local government is run well by
-0.69 to -0.05, and decreased the odds by a factor of from 0.50 to 0.95.
The null hypothesis was partially rejected, but not in the expected
direction. Neighborhood participants were somewhat less likely than
nonparticipants to believe their city is run well. Table 7-10 shows the
results of the logit analysis of the effect of neighborhood participation on

respondents’ sense of confidence in local government, controlling for

SES.
Table 7-10
Neighborhood Participation and Confidence in Local Government
Standard 95% Confidence

Parameter Estimate Error Interval

CityConf,/CityConf,
Constant .5254* .1609 .21 ~ .84
NAPartic, .0136 .1510 -.28 ~ .31

CityConf,/CityConf,
Constant .3828* .1666 .06 ~ .71
NAPartic, -.3691* .1613 -.69 ~ -.05

* Significant at the .05 level.

Participation and Capacity

Political capacity examines the effect of neighborhood participation
on political efficacy and participation spillover. Political efficacy consists

of two measures of internal efficacy and one measure of external
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efficacy. The correlation coefficient for the two measures of internal
efficacy was .26, indicating a mild degree of association. The correlation
coefficients between the two internal measures and the measure of
external efficacy were .23 and .09, indicating a mild and a weak degree
of association. Participation spillover consists of four measures of
respondents’ political participation beyond neighborhood associations:
internal spillover, external spillover, spillover frequency, and spillover
level. Five of the six correlation coefficients for these measures range
from .16 to .37, indicating a mild to moderate degree of association. The
| one exception was for external spillover and spillover frequency, which
had a correlation coefficient of .65, indicating a strong degree of
association.

Internal Efficacy. Internal efficacy® measures whether or not

respondents believe they have a say about what government does, and
internal efficacy® measures whether or not respondents believe palitics
and government are too complicated to understand. In the logit analysis,
the degree to which respondents feel more politically efficacious
(IntEffic,) was compared to the degree to which respondents feel less
politically efficacious (IntEffic,) for both measures of internal efficacy.

A three-way frequency analysis was performed to develop a model

for internal efficacy® (n=1,944) and internal efficacy® (n=1,953). The
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model for internal efficacy” fits the data well, with likelihood ratio G* =
.88, df = 2, p = .65; and X? = .88, df = 2, p = .64. All twelve cells
show frequencies of five or greater. The largest adjusted residual is .91,
indicating that the data are well modeled, with no outlying cells. The
entropy (.0447) and concentration (.0554) measures indicate a very mild
association. Table 7-11 shows the results of the logit analysis of the

effect of neighborhood participation on internal efficacy®, controlling for

SES.
Table 7-11
Neighborhood Participation and Internal Political Efficacy”®
Standard 95% Confidence
Parameter Estimate Error Interval
IntEffic,/IntEffic,
Constant -.1832 .1269 -.43 -~ .07
NAPartic, .3297* .1293 .08 ~ .58

* Significant at the .05 level.

Overall, respondents were slightly more likely to believe that they
do not have a say about what government does. Neighborhood
participation had a positive and statistically significant effect on
respondents’ sense of internal political efficacy. Compared to
respondents who believe that they do not have much say about what
government does, and controlling for the effects of SES, neighborhood

participation increased the log odds of respondents believing that they
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have a say in what government does by 0.08 to 0.58, and increased the
odds of respondents believing that they have a say in what government
does by a factor of from 1.08 to 1.79. The null hypothesis was rejected.
Neighborhood participants were more likely than nonparticipants to
believe that they have a say in what government does.

The logit model for internal efficacy® also fits the data well, with
likelihood ratio G = .96, df = 2, p = .62; and X? = .94, df = 2,p =
.62. All twelve cells show frequencies of five or greater. The largest
adjusted residual is .94, indicating that the data are well modeled, with
no outlying cells. The entropy (.0532) and concentration (.0707)
measures indicate a mild association. Tabie 7-12 shows the results of
the logit analysis of the influence of neighborhood participation on

internal efficacy®, controlling for SES.

Table 7-12
Neighborhood Participation and Internal Political Efficacy®
Standard 95% Confidence
Parameter Estimate Error Interval
IntEffic,/IntEffic,
Constant -1.2867* .1475 -1.68 ~ -1.00
NAPartic, .4475* .1164 22 ~ .68

* Significant at the .05 level.
Overall, respondents were more likely to believe that politics and

government are too complicated to understand. Neighborhood
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participation had a positive and statistically significant effect on
respondents’ sense of internal political efficacy®. Compared to
respondents who believe that politics and government are too
complicated to understand, and controlling for the effects of SES,
neighborhood participation increased the log odds of respondents
believing that they can understand politics and government by 0.22 to
0.68, and increased the odds of respondents believing that they can
understand politics and government by a factor of from 1.25 to 1.97.
The null hypothesis was rejected in the expected direction.
Neighborhood participants were more likely than nonparticipants to
believe that they can understand politics and government.

External Efficacy. External efficacy measures the degree to which

respondents believe that city officials would consider their opinions if
they explained their point of view. In the logit analysis, the degree to
which respondents feel more or somewhat politically efficacious
(ExtEffic,, ExtEffic,) was compared to the degree to which they feel less
politically efficacious (ExtEffic,).

A three-way frequency analysis was performed to develop a logit
model of external efficacy (n= 1,875). The model fits the data
reasonably well, with likelihood ratio G> = 7.45, df = 4, p = .11; and X?

= 8.05, df = 4, p = .09. All but one of the eighteen cells in the
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analysis show frequencies of five or greater. The largest adjusted
residual is 2.54 and there are two outlying cells. The entropy (.0216)
and concentration (.0226) measures indicate a weak association.

Overall, respondents were more likely to believe that local
government would consider their point of view a lot or a little compared
to not at all. Neighborhood participation had a positive effect on
respondents’ sense of external political efficacy, although this relationship
was not statistically significant. The null hypothesis was accepted.
Neighborhood participants were not more likely than nonparticipants to
believe that local government would consider their point of view. Table
7-13 shows the results of the logit analysis of the influence of

neighborhood participation on external efficacy, controlling for SES.

Table 7-13
Neighborhood Participation and External Efficacy
Standard 95% Confidence

Parameter Estimate Error Interval
ExtEffic,/ExtEffic,

Constant .9360* .2027 .54 ~ 1.33

NAPartic, .3339 2225 -.10 ~ .77
ExtEffic,/ExtEffic,

Constant 1.2090* .1968 .82 ~ 1.59

NAPartic, -.0863 .2258 -.563 ~ .36

* Significant at the .05 level.

Internal Spillover. Internal spillover measures the degree to which
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respondents have been asked by others in their community to participate
in community organizations. [n the logit analysis, respondents who have
been asked by members of their community to participate in community
organizations (Spillin,) were compared to those who have not been asked
(Spillin,).

A three-way frequency analysis was performed to develop a model
of internal spillover (n=1,955). The model fits the data well, with
likelihood ratio G = .46, df = 2, p = .80; and X? = .46, df = 2,p =
.79. All twelve cells in the analysis showed frequencies of five or
greater. The largest adjusted residual is .68, indicating that the data are
well modeled, with no outlying cells. The entropy (.1050) and
{ concentration (.1324) measures indicate a moderate association. Table
7-14 shows the results of the logit analysis of the effect of neighborhood

participation on internal spillover, controlling for SES.

Table 7-14
Neighborhood Participation and Internal Spillover
Standard 95% Confidence
Parameter Estimate Error Interval
Spillln,/Spillln,
Constant -.6706* .1330 -.93 - -.41
NAPartic, 1.9832* .1516 1.69 ~ 2.28

* Significant at the .05 level.

Overall, respondents were more likely to have not been asked to
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participate in community organizations. Neighborhood participation had a
positive and statistically significant effect on respondents having been
asked to participate in community organizations. Compared to
respondents who have not been asked to participate, and controlling for
the effects of SES, neighborhood participation increased the log odds of
respondents being asked to participate by 1.69 to 2.28, and increased
the odds of respondents being asked to participate by a factor of from
5.42 to 9.78. The null hypothesis was rejected in the expected direction.
Neighborhood participants were more likely than nonparticipants to have
been asked to participate in community organizations.

External Spillover. External spillover measures the extent to which

respondents participate in political activities beyond neighborhood
associations. In the logit analysis, respondents with more than three
(SpillOut,) and between one and three (SpillOut,) participation activities
beyond neighborhood associations were compared to those with no
activities (SpillOut;) beyond neighborhood associations.

A three-way frequency analysis was performed to develop a logit
model of external spillover (n=1,038). The model fits the data well, with
likelihood ratio G = 3.32, df = 4, p = .51; and X* = 3.41, df = 4, p
= .49. Four of the eighteen cells in the analysis showed frequencies of

less than five. The largest adjusted residual is 1.50, indicating that the
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data are well modeled, with no outlying cells. The entropy (.0796) and
concentration (.0580) measures indicate a mild association. Table 7-15
shows the results of the logit analysis of the effect of neighborhood

participation on external spillover, controlling for SES.

Table 7-15
Neighborhood Participation and External Spillover
Standard 95% Confidence

Parameter Estimate Error Interval
SpillOut,/SpillOut,

Constant -3.1073* 4115 -3.91 -~ -2.30

NAPartic, 3.1048* .3579 2.40 -~ 3.81
SpillOut,/Spillout,

Constant -.2821 .1607 -.58 ~ .01

NAPartic, 1.3775* .3249 74 ~ 2.01

¥ Significant at the .05 level.

Overall, respondents were more likely to participate in no political
activities than they were to participate in more than three political
activities, while there was no statistical difference between respondents
who participated in no activities and those who participated in one to
three activities. Neighborhood participation had a significant positive
effect on respondents’ external political activities. Compared to
respondents with no other political activities, and controlling for the
effects of SES, neighborhood participation increased the log odds of

participating in more than three political activities (SpillOut,) by 2.40 to
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3.81, and increased the odds of participating in more than three political
activities by a factor of from 11.12 to 45.15. Compared to respondents
with no other political activities, and controlling for the effects of SES,
neighborhood participation increased the log odds of participating in from
! one to three political activities (SpillOut,) by .74 to 2.01, and increased
the odds of participating in from one to three political activities by a
factor of from 2.10 to 7.46. The null hypothesis was rejected in the

expected direction. Neighborhood participants were more likely than

nonparticipants to participate in political activities beyond neighborhood
associations.

Spillover Frequency. Spillover frequency measures how often
respondents participate in paolitical activities beyond neighborhood
associations. In the logit analysis, respondents who participate more
than once a month (SpilFreq,) or once a month (SpilFreq,) were compared
with those who participate less than once a month (SpilFreq,).

A three-way frequency analysis was performed to develop a logit
model of spillover frequency (n=1,007). The model fits the data well,
with likelihood ratio G* = 4.34, df = 4, p = .36; and X? = 4.10, df =
4, p = .39. All but one of the eighteen cells show frequencies of five or
greater. The largest adjusted residual is 1.84, indicating that the data are

well modeled, with no outlying cells. The entropy (.0170) and
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concentration (.0193) measures indicate a weak association. Table 7-16
shows the results of the logit analysis of the effect of neighborhood
participation on spillover frequency, controlling for SES.

Table 7-16
Neighborhood Participation and Spillover Frequency

Standard 95% Confidence

Parameter Estimate Error interval
SpilFreq,/SpilFreq,

Constant -.3815 .2979 -.97 ~ .20

NAPartic, .7865* .1634 47 ~ 1.11
SpilFreq,/SpilFreq,

Constant -.3885 .2984 -.97 ~ .20

NAPartic, .8111* 1724 47 ~ 1.15

* Significant at the .05 level.

Overall, respondents were slightly more likely to participate less
than once a month than to participate once a month or more than once a
month. Neighborhood participation had a significant positive effect on
the frequency of respondents’ participation in political activities.
Compared to respondents who participate less than once a month
(SpilFreq,), and controlling for the effects of SES, neighborhood
participation increased the log odds of participating more than once a
month (SpilFreq,) by .47 to 1.11, and increased the odds of participating
more than once a month by a factor of from 1.60 to 3.03. Compared to

respondents who participate less than once a month (SpilFreq,), and
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controlling for the effects of SES, neighborhood participation increased
the log odds of participating once a month (SpilFreq,) by .47 to 1.15, and
increased the odds of participating once a month by a factor of from 1.60
to 3.16. The null hypothesis was rejected in the expected direction.
Neighborhood participants were more likely than nonparticipants to
participate more often in palitical activities beyond neighborhood

associations.

Spillover Level. Spillover level measures the degree to which
respondents’ political activities beyond neighborhood associations involve
face-to-face participation. In the logit analysis, respondents who
participate in projects (SpilLevl,) or meetings (SpilLevl,) were compared to
those who participate only through membership (SpilLevl,).

A three-way frequency analysis was performed to develop a model
of spillover level (n=678). The model fits the data well, with likelihood
ratio G> = 5.22, df = 4, p = .27; and X? = 5.56, df = 4, p = .23.
Four of the eighteen cells show frequencies less than five. The largest
adjusted residual is 1.73, indicating that the data are well modeled, with
no outlying cells. The entropy (.0825) and concentration (.0922)
measures indicate a moderate association. Table 7-17 shows the results
of the logit analysis of the influence of neighborhood participation on

spillover level, controlling for SES.
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Table 7-17
Neighborhood Participation and Spiliover Level

Standard 95% Confidence

Parameter Estimate Error Interval
SpilLevl,/SpilLevl;

Constant -2.0175* 4729 -2.94 ~ -1.09

NAPartic, 2.0294* .2325 1.57 ~ 2.49
SpilLevl,/SpilLevl,

Constant -1.1699* .3674 -1.89 ~ -.45

NAPartic, .6773* .2485 .19 ~ 1.16

* Significant at the .05 level.

Overall, respondents were more likely to engage in lower rather
than higher levels of face-to-face participation. Neighborhood
participation had a significant positive effect on the degree of
respondents’ face-to-face participation in political activities.

Compared to respondents whose participation is limited to organization
membership (SpilLevl,), and controlling for the effects of SES,
neighborhood participation increased the log odds of participating in
projects and committees (SpilLevl,) by 1.57 to 2.49, and increased the
odds of participating in projects and committees by a factor of from 4.81
to 12.06. Compared to respondents whose participation is limited to
organization membership (SpilLevl,), and controlling for the effects of
SES, neighborhood participation increased the log odds of participating in

general membership meetings (SpilLevl,) by .19 to 1.16, and increased
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the odds of participating in general membership meetings by a factor of
from 1.21 to 3.19. The null hypothesis was rejected in the expected
direction. Neighborhood participants were mare likely than
nonparticipants to participate in face-to-face activities beyond

neighborhood associations.

Participation and Community

Community examines the effect of neighborhood participation on

respondents’ sense of community, perception of the role of public

discussion in reducing conflict, the personal benefits and costs of

neighborhood participation, and the community benefits and costs of

i neighborhood participation. Sense of community and public discussion
have a correlation coefficient of .08, indicating a weak degree of
association. Personal and community benefits are moderately correlated:
.33 for participants and .38 for nonparticipants. Personal and community
costs are more strongly correlated: .42 for participants and .52 for
nonparticipants.

Sense of Community. Sense of community measures the degree to
which respondents feel a sense of community with the people in their
neighborhood. In the logit analysis, respondents with a strong sense of

community (SensComm,) or a moderate sense of community
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(SensComm,) were compared to respondents with a weak sense of
community (SensComm,).

A three-way frequency analysis was performed to develop a model
of sense of community (n=1,951). The model fits the data well, with
likelihood ratio G = 1.66, df = 4, p = .80; and X? = 1.64, df = 4, p
= .80. All but one of the eighteen cells show frequencies of five or
greater. The largest adjusted residual is 1.12, indicating that the data are
well modeled, with no outlying cells. The entropy (.0214) and
concentration (.0248) measures indicate a weak association.

Overall, respondents were more likely to feel a strong or moderate

sense of community than a weak sense of community. Neighborhood

participation had a significant positive effect on respondents’ sense of

| community. Compared to respondents with a weak sense of community,
and controlling for the influence of SES, neighborhood participation
increased the log odds of respondents feeling a strong sense of
community (SensComm;) with peaple in their neighborhood by 0.86 to
1.59, and increased the odds of respondents feeling a strong sense of
community by a factor of from 2.36 to 4.90. Neighborhood participation
also increased respondents’ moderate sense of community (SensComm,),
but this relationship was not statistically significant. The null hypothesis

is partially rejected. Neighborhood participants were more likely than
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nonparticipants to feel a strong sense of community, but were not more
likely to feel a moderate sense of community. Table 7-18 shows the
results of the logit analysis of the influence of neighborhood participation
on sense of community, controlling for SES.

Table 7-18
Neighborhood Participation and Sense of Community

Standard 95% Confidence

Parameter Estimate Error Interval
SensComm,/SensComm,
Constant .4748* 1732 .14 ~ .81
NAPartic, 1.2269* .1867 .86 ~ 1.59
SensComm,/SensComm,
Constant .6169* .1703 .28 ~ .95
NAPartic, .2971 .1950 -.09 ~ .68

* Significant at the .05 level.

Public Discussion. Public discussion measures the degree to which

respondents feel that public discussion of neighborhood issues increases
or decreases bad feelings between people. In the logit analysis,
respondents who feel that public discussion decreases bad feelings
between people (Discuss,) were compared to those who feel public
discussion increases bad feelings between people (Discuss,).

A three-way frequency analysis was performed to develop a logit
model of public discussion (n=1,299). The model fits the data well, with

likelihood ratio G> = 3.28, df = 2, p = .19; and X2 = 3.34, df = 2, p
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= .19. The largest adjusted residual is 1.77, indicating that the data are
well modeled, with no outlying cells. The entropy (.0156) and
concentration (.0146) measures indicate a weak association. Table 7-19
shows the results of the logit analysis of the effect of neighborhood
participation on the effect of public discussion, controlling for SES.

Table 9-19
Neighborhood Participation and Public Discussion

Standard 95% Confidence

Parameter Estimate Error Interval
Discuss,/Discuss,

Constant .9985* .1748 .66 ~ 1.34

NAPartic, .3447 .1872 -.02 ~ .71

* Significant at the .05 level.

Overall, respondents were more likely to believe that public
discussion decreased rather than increased bad feelings between people.
Neighborhood participation had a positive effect on respondents’ belief
that public discussion decreases bad feelings between people, but this
relationship was not statistically significant. The null hypothesis was
accepted. Neighborhood participants were not more likely than
nonparticipants to believe that public discussion of issues decreases bad
feelings between people.

Personal Benefits of Participation. This section examines the effect

of the costs of neighbarhood participation on respaondents’ perception of
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the personal benefits of neighborhood participation. Because cost and
benefit data were collected separately for participants and
nonparticipants, they are compared using separate but identical logit
analyses. The effect of the costs of participation on the perceived
personal benefits of participation are examined for neighborhood
participants and nonparticipants, followed by the effect of costs on the
perceived commmunity benefits of participation.
i A three-way frequency analysis was performed to develop a model
of persanal benefits for participants and nonparticipants. Predictor
variables included personal costs and community costs. A total of 349
participants and 1,242 nonparticipants provided usable data for this
analysis. Participants and nonparticipants identifying four to five personal
benefits (PPersBen,, NPersBen,) and identifying two to three personal
benefits (PPersBen,, NPersBen,) were compared to participants identifying
none or one benefit (PPersBen;, NPersBen,).

The model for participants fits the data well, with likelihood ratio
G? = 2.97, df = 4, p = .56; and X* = 2.87, df = 4, p = .58. Fifteen
of the eighteen cells show frequencies of five or greater. The largest
adjusted residual is 1.58, indicating that the data are well modeled, with
no outlying cells. The entropy (.0156) and concentration (.0170)

measures indicate a weak association. Table 7-20 shows the results of
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the logit analysis of the effect of personal and community costs on

participants’ perception of personal benefits.

Table 7-20
Costs of Participation and Participant Personal Benefits
Standard 95% Confidence

Parameter Estimate Error Interval
PPersBen,/PPersBen,

Constant -.0458 .3649 -.76 ~ .67

PComCost, -.6092 .4388 -1.47 ~ .25

PComCost, -.8879* .4307 -1.73 ~ -.04

PPerCost, .6276* .3021 04 ~ 1.22
PPersBen,/PPersBen,

Constant .1156 .3501 -.57 ~ .67

PComCost, -.3679 4116 -1.17 ~ .44

PComCost, -.2974 .3953 -1.07 ~ .48

PPerCost, .6733* .2607 .16 ~ 1.18

* Significant at the .05 level.
For participants, the logit analysis produced an effect for the
l association between personal benefits and personal costs, and a partial
effect for the association between personal benefits and community
costs. Personal costs reduced the likelihood that participants identified
personal benefits of neighborhood participation. Compared to
respondents who identified personal costs {(PPerCost,), and controlling for
the effects of community costs, identifying no personal costs (PPerCost,)
increased the log odds of participants identifying a high number of

personal benefits (PPersBen,) by .04 to 1.22, and increased the odds of
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participants identifying a high number of personal benefits by a factor of
from 1.04 to 3.39. Compared to respondents who identified personal
costs (PPerCost,), and controlling for the effects of community costs,
identifying no personal costs (PPerCost,) increased the log odds of
participants identifying a moderate number of personal benefits
(PPersBen,) by .16 to 1.18, and increased the odds of participants
identifying a high number of personal benefits by a factor of from 1.17 to
3.25.

Community costs also reduced the likelihood that participants
identified personal benefits of neighborhood participation. Compared to
respondents who identified a high level of community costs (PComCost,),
and controlling for the effects of personal costs, identifying a moderate
level of community costs (PComCost,) decreased the log odds of
participants identifying a high level of personal benefits (PPersBen,) by
-.04 to -1.73, and decreased the odds of participants identifying a high
level of personal benefits by a factor of from .18 to .96. Compared to a
high level of community costs, and controlling for the effects of personal
costs, low and moderate levels of community costs also decreased the
likelihood of participants identifying a high and moderate level of personal
benefits, although these relationships were not statistically significant.

The model for nonparticipants fits the data moderately well, with
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likelihood ratio G = 7.01, df = 4, p = .14; and X? = 6.91, df = 4, p
= .14. All eighteen cells show frequencies of five or greater. The
largest adjusted residual is 2.38, indicating that the data are reasonably
well modeled, with only two outlying cells. The entropy (.0056) and
concentration (.0057) measures indicate a weak association.

For nonparticipants, the logit analysis produced an effect for the
association between personal benefits and community costs, and a partial
effect for the association between personal benefits and personal costs.
Community costs reduced the likelihood that nonparticipants identified
personal benefits of neighborhood participation. Compared to
respondents who identified a high level of community costs (NComCost,),
and controlling for the effects of personal costs, a low level of community
costs (NComCost,) decreased the log odds of nonparticipants identifying
a high level of personal benefits (NPersBen,) by -.21 to -1.17, and
decreased the odds of nonparticipants identifying a high level of personal
benefits by a factor of from .31 to .81.

Compared to respondents who identified a high level of community
costs (NComCost;), and controlling for the effects of personal costs, a
moderate level of community costs (NComCost,) decreased the log odds
of nonparticipants identifying a high level of personal benefits (NPersBen,)

by -.14 to -1.09, and decreased the odds of nonparticipants identifying a
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high level of personal benefits by a factor of from .34 to .87. Low and
moderate levels of community costs also decreased the likelihood of
nonparticipants identifying a moderate level of personal benefits, although
these relationships were not statistically significant.

Personal costs also reduced the likelihood that nonparticipants
identified personal benefits of neighborhood participation. Compared to
respondents who identified personal costs (NPerCost,), and controliing for
the effects of community costs, identifying no personal costs (NPerCost,)
increased the log odds of nonparticipants identifying a high number of

personal benefits (NPersBen,) by .06 to .70, and increased the odds of

nonparticipants identifying a high number of personal benefits by a factor

of from 1.06 to 2.01. Identifying no personal costs (NPerCost,) also

increased the likelihood of nonparticipants identifying a moderate number
of personal benefits (PPersBen,), although this relationship was not
statistically significant.

The null hypothesis was partially rejected. Community costs of
neighborhood participation reduced the likelihood that both participants
and nonparticipants identified high levels of personal benefits from
neighborhood participation, but the effect was somewhat more
pronounced for nonparticipants. And identifying no personal costs of

neighborhood participation increased the likelihood that both participants
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and nonparticipants identified high levels of personal benefits from
neighborhood participation, but again, the effect was somewhat more
pronounced for participants. Table 7-21 shows the results of the logit
analysis of the effects of personal and community costs on

nonparticipants’ perception of personal benefits.

Table 7-21
Costs of Participation and Nonparticipant Personal Benefits
Standard 95% Confidence

Parameter Estimate Error Interval
NPersBen,/NPersBen,

Constant -.0908 2077 -.50 ~ .32

NComCost, -.6908* .2460 -1.17 ~ -.21

NComCost, -.6116* .2418 -1.08 ~ -.14

NPerCost, .3830* .1627 .06 - .70
NPersBen,/NPersBen,

Constant .2556 .1924 -.50 ~ .32

NComCost, -.4034 2229 -.84 ~ .03

NComCost, -.1225 2171 -.55 ~ .30

NPerCost, .1914 .1379 -.08 ~ .46

* Significant at the .05 level.

Community Benefits of Participation. This section examines the

effect of the costs of neighborhood participation on respondents’
perception of the community benefits of neighborhood participation. A
three-way frequency analysis was performed to develop a model of
community benefits for participants and nonparticipants. Predictor

variables included personal costs and community costs. A total of 3563
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participants and 1,269 nonparticipants provided usable data for this
analysis. Participants and nonparticipants identifying four to five
community benefits (PCommBen,, NCommBen,) or identifying two to
three community benefits (PCommBen,, NCommBen,) were compared to
participants identifying none or one community benefit (PCommBen,,
NCommBen,).

The model for participants fits the data well, with likelihood ratio
G =1.32,df = 4,p = .86; and X? = .94, df = 4, p = .92. Five of
the eighteen cells show frequencies less than five. The largest adjusted
residual is .75, indicating that the data are well modeled, with no outlying
cells. The entropy (.0430) and concentration (.0466) measures indicate a
mild association.

For participants, the logit analysis produced a partial effect for the
association between community benefits and personal costs, but no
effect for the association between community benefits and community
costs. Personal costs inversely affect the likelihood that participants will
identify high levels of community benefits of neighborhood participation.
Compared to participants who identified personal costs (PPerCost,), and
controlling for the effects of community costs, identifying no personal
costs (PPerCost,) increased the log odds of participants identifying a high

level of community benefits (PCommBen,) by .16 to 1.99, and increased

192

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



the odds of participants identifying a high level of community benefits by
a factor of from 1.17 to 7.32. Personal costs also inversely affect the
likelihood that participants will identify moderate levels of community
benefits. Compared to participants who identified personal costs
(PPerCost,), and controlling for the effects of community costs,
identifying no personal costs (PPerCost,) also increased the likelihood that
participants identified a moderate level of community benefits. However,
this relationship was not statistically significant. Table 7-22 shows the

! results of the logit analysis of the effect of personal and community costs
on participants’ perception of community benefits.

Table 7-22
Costs of Participation and Participant Community Benefits

Standard | 95% Confidence

| Parameter Estimate Error Interval
PCommBen,/PCommBen,
Constant 2.0306* .5315 .99 ~ 3.07
PComCost, 1124 .6588 -1.18 ~ 1.40
PComCost, -.5170 .6038 -1.70 ~ .67
PPerCost, 1.0727* .4681 .16 ~ 1.99
PCommBen,/PCommBen,
Constant .8848 .5940 -.28 ~ 2.05
PComCost, -.0873 .7400 -1.54 ~ 1.36
PComCost, .0892 .6683 -1.22 ~ 1.40
PPerCost, .2918 .5174 -72 ~ 1.31

* Significant at the .05 level.

Community costs had a mixed effect on the likelihood that
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participants identified community benefits of neighborhood participation.
Identifying the fowest level of community costs had a slight positive
effect on the likelihood that participants identified the highest level of
community benefits, but a slight negative effect on the likelihood that
participants identified a moderate level of community benefits.
Identifying a moderate level of community costs had a slight negative
effect on the likelihood that participants identified the highest level of
community benefits, but a slight positive effect on the likelihood that
participants will identified a moderate level of community benefits.
However, none of these relationships were statistically significant.

! For nonparticipants, the logit model fits the data well, with
likelihood ratio G* = .73, df = 4,p = .95; and X? = .73, df = 4,p =
| .95. Two of the eighteen cells show frequencies less than five. The
largest adjusted residual is .80, indicating that the data are well modeled,
with no outlying cells. The entropy (.0052) and concentration (.0051)
measures indicate a weak association.

For nonparticipants, the logit analysis produced no significant
effect for either the association between community benefits and
community costs or for the association between community benefits and
personal costs. Community costs had an inverse effect on the

community benefits of neighborhood participation. ldentifying lower and
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moderate levels of community costs increased the likelihood that
nonparticipants identified both higher and moderate levels of community
benefits. However, none of these relationships were statistically
significant. Table 7-23 shows the results of the logit analysis of the
effect of personal and community costs on nonparticipants’ perception of
the community benefits of neighborhood participation.

Table 7-23
! Costs of Participation and Nonparticipant Community Benefits

Standard 95% Confidence
Parameter Estimate Error Interval

NCommBen,;/NCommBen,

Constant 1.6730* .2346 1.21 ~ 2.13
NComCost, .2290 .2855 -.33 - .79
NComCost, .1895 .2792 -.36 ~ .74
NPerCost, .0387 .1979 -.36 - .43
| NCommBen,/NCommBen,
Constant .3199 .2832 -.24 ~ .87
NComCost, 2122 .3416 -.46 ~ .88
NComCost, .5956 .3291 -.05 ~ 1.24
NPerCost, -.0595 2273 -.561 ~ .30

* Significant at the .05 level.
Personal costs had a mixed effect on the community benefits of
neighborhood participation. Nonparticipants who identified no personal
costs were slightly more likely to identify higher levels of community

benefits than nonparticipants who identified personal costs, while

nonparticipants who identified no personal costs were slightly less likely
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to identify moderate levels of community benefits. However, none of
these relationships were statistically significant.

The null hypothesis is largely accepted. Community costs had no
significant effect on the likelihood that either participants or
nonparticipants identified higher or moderate levels of community benefits
from neighborhood participation. Identifying no personal costs of
neighborhood participation significantly increased the likelihood that
participants will identified higher levels of community benefits, but not

moderate levels of community benefits.

Summary of Findings

The findings related to the effect of neighborhood participation on
citizens’ sense of community were partially supportive of participatory
theory. Of the four measures representing community, all were in the
3 direction expected by participatory theory, and three were partially
statistically significant. The null hypothesis was partially rejected.

Individuals who participated in neighborhood associations were not
more likely to believe that public discussion was positive rather than
negative or to believe that the benefits of participation were greater and
the costs less than individuals who did not participate in neighborhood

associations. But individuals who participated in neighborhood
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associations were more likely to have a stronger overall sense of
community than individuals who did not participate in neighborhood
associations. Table 7-24 summarizes the relationship between

neighborhood participation and the variables representing community.

Table 7-24
Summary of Findings for Participation and Community
Relationship to Statistical In Direction
Variable Participation Significance | of Theory
Sense of Community Positive Yes Yes
Public Discussion Positive No Yes
Personal Benefits Mixed Mixed Mixed
Community Benefits Mixed Mixed Mixed

The findings related to the effect of neighborhood participation on

i citizens’ sense of political capacity strongly supported participatory
theory. Of the seven measures representing the variable of capacity, all
were in the expected direction, and all but one were statistically
significant. The null hypothesis was rejected.

Individuals who participated in neighborhood associations were
more likely to have a greater sense of political efficacy and to participate
more in social and political activities than individuals who did not
participate in neighborhood associations. Table 7-25 summarizes the
relationship between neighborhood participation and the variables

representing capacity.
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Table 7-25
Summary of Findings for Participation and Capacity

Relationship to Statistical | In Direction

Variable Participation Significance { of Theory
Internal Efficacy”® Positive Yes Yes
Internal Efficacy® Positive Yes Yes
External Efficacy Positive No Yes
Internal Spillover Positive Yes Yes
External Spillover Positive Yes Yes
Spillover Frequency Positive Yes Yes
Spillover Level Positive Yes Yes

The findings related to the effect of neighborhood participation on
citizens’ sense of legitimacy about government did not, for the most part,
support participatory theory. Of the seven measures representing the
variable of legitimacy, two were in the direction expected by participatory
theory, but were not statistically significant, while two measures were
statistically significant but neither was in the expected theoretical
direction. The null hypothesis was accepted.

Individuals who participated in neighborhood associations were not
more likely to believe that they were represented by government, to trust
government, to believe that government is responsive to them, or to have
confidence in government than individuals who did not participate in

neighborhood associations. Table 7-26 summarizes the relationship
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between neighborhood participation and the variables representing

legitimacy.
Table 7-26
Summary of Findings for Participation and Legitimacy
Relationship to | Statistical | In Direction
Variable Participation | Significance | of Theory
National Representation Negative Yes No
Local Representation Negative No No
National Responsiveness Negative No No
Local Responsiveness Negative No No
National Trust Negative No No
Local Trust Positive No Yes
Local Confidence Mixed Mixed Mixed

In summary, the findings provide strong support for the hypothesis
that neighborhood participation contributes to citizens’ political capacity,
mixed support for the hypothesis that neighbarhood participation
contributes to an overall sense of community, and virtually no support for
the hypothesis that neighborhood participation contributes to a greater

sense of legitimacy and trust in government.

Notes

1. This study was sponsored by the Ford Foundation, and conducted
by the Department of Political Science and the Lincoln Filene Center for
Citizenship and Public Affairs at Tufts University. See Berry et a/., 1993.
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2. For purposes of this study, socioeconomic factors include
education, occupation, and income. Demographic factors include age,
gender, home ownership, length of residence, and racial/ethnic origin.

3. One major drawback of limiting analysis to measures of association
is that tabular analysis is not a very efficient search procedure for getting
to know the major features of the data.

4, Goldenberg (1992) suggests that a study’s survey methodology
should generally include a description of the following: the sample and

i sampling procedures, including all procedural details necessary for
replication; the sample frame and an estimate of the percentage of the
population that had a chance of selection; any details about the ways in
which people were excluded or how they might differ from the
population; field results, including numbers of respondents and
nonrespondents, major reasons for nonresponse, strategies for follow-up,
and rates of response; interviewers, including demographic
characteristics, training and experience, and supervision; questionnaire
design, including any pretesting and evaluation; the wording of questions
or inclusion of the questionnaire; quality control procedures used during
coding, data entry, and preparing files for data analysis; and possible
types of errors, sampling error estimates, the effects of nonresponse, and
information about the validity and reliability of the measures used in the
survey. As is apparent from this ideal outline, this is not always possible
when conducting a secondary analysis.

5. Because participants are a minority and unrepresentative of the
general population, large-scale studies of political participation usually
incorporate a targeted sampling procedure into their overall random
sampling process. For example, Verba, Schlozman, and Brady (1995) use
a two-stage sample in order to be representative of both participation
activists and the population as a whole - a random telephone survey of
15,053 citizens plus interviews with 2517 of this number, weighted so
as to produce a disproportionate number of activists and minority groups.

6. A "representative" sample can only be representative of the
sampling frame, and sampling frames are rarely truly representative
(Fowler, 1984).

7. In terms of the extent or scope of participation, an average of
16.6% of citizens across the five sample cities with citywide participation
structures participated in their neighborhood associations. Oropesa
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(1989a) reports that twenty percent of residents are affiliated with
neighborhood associations. In terms of the level of participation, the
mean Index of Community Participation (ICP) score for the five core cities
is 1.47, while the mean ICP score for the ten matched control cities is
1.50 (ICP range = O to 5). In terms of SES bias, the five core cities do
exhibit a SES bias, but it is not significantly different from that of the
matched cities.

8. Full samples were taken in the five core cities and smaller samples
were taken in the ten matched cities.

9. Questionnaire sources include the American National Election
Study (1976, 1984, 1986) conducted by the Center for Political Studies
of the Institute for Social Research at the University of Michigan; the
General Social Survey (1985, 1987) conducted by the National Opinion
Research Center; the National Survey of Black Americans (1979-80),
conducted by James S. Jackson and Gerald Gurin of the University of
Michigan; surveys on community psychology conducted by Abraham
Wandersman of the University of South Carolina (1987); and citizen
participation surveys conducted by Richard Rich of Virginia Polytechnic
Institute and State University (1980).

10. An effort was made to increase the validity of questions in several
ways: making the questions as reliable as possible; within limits, using
more categories rather than fewer; and asking multiple questions that are
different but measure the same attitude or attribute.

11. The basic components of survey design include sampling, question
design, and interviewing. There are several sampling issues, such as
whether to use a probability sample; the sample frame, or those people
who actually have a chance to be sampled; sample size; sample design,
or strategy used for sampling people or households; and the rate of
response.

12. Possible survey errors in this study include sampling and
nonsampling error. The latter includes coverage error (no telephone),
nonresponse error (one group is more likely to not respond), measurement
error (the instrument itself), and error related to efforts to reduce survey
costs (Lavrakas, 1993).

13. These included: (a) deciding upon a sampling design, including
identifying the sampling frame from which sampled units will be selected
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and the method of respondent selection within a sampling unit; (b)
choosing a method to generate the group or pool of telephone numbers
from the sampling frame that will be used in sampling; (c) producing a
call sheet for each number that will be used in sampling; (d) developing
and formatting a draft questionnaire; (e) developing a draft
introduction/selection sheet and fallback statements for use by
interviewers; (f) hiring interviewers and supervisors, and scheduling
interviewing sessions; (g) pilot-testing and revising survey procedures and
instruments; (h) printing final questionnaires and other forms; (i) training
interviewers and supervisors; (j) conducting fully supervised interviews;
(k) editing/coding completed questionnaires and converting data into a
computer-readable format; and (I) analyzing data and preparing reports.

14. Techniques for measuring attitudes include simple open ended
questions, simple rating scales, ladder and thermometer rating devices,
numerical rankings, sorting value labels, Q sorts, paired comparisons,
Thurstone equal interval scales, numerical and verbal rating scales, and
Guttman unidimensional or cumulative scales. Rating scales are by far
the most popular technique, because of their relative ease of use for both
researcher and respondent.

15. Frequency and level of neighborhood participation revealed no
significant influence on any of the dependent variables, and were dropped
from the design during the analysis.

16. Some researchers argue that only random experiments may be
used to infer causality, and go so far as to reject the term "quasi-
experimental,” arguing that a research design either involves investigator
contral over the observations and values of the key causal variables or it
does not (King, Keohane, and Verba, 1994).

17. Statistical research shows that the distortion incurred from
violating this regression assumption decreases as the number of values or
categories of the ordinal variables increases (Bledsoe and Welch, 1985).

18. The methodological problem posed by using a categorical
dependent variable in multiple regression is as follows. For any
dichotomous dependent variable, errors are unlikely to be normally
distributed for each independent variable. This means that the
assumption of homoscedasticity (errors have constant variance) and
normality are untenable and that standard error estimates are biased, thus
invalidating hypothesis tests and confidence intervals. Eventually,
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impossible predictions derive from reasonable X values, i.e., probabilities
> 1 or < O are predicted. To more realistically model probabilities, we
need a function that approaches but never exceeds the [0, 1] boundaries.
For a more complete discussion, see Aldrich and Nelson (1984) and
Hamilton (1992).

19. This suggests a problem with using R? as a measure of fit. In
linear regression, R? can range in value between 0 and 1, with a value of
close to 1 indicating a good fit. But the binary dependent variable model
is not likely to yield an R? close to 1. Thus using a linear probability
model is likely to obtain a low R

20. Categorical variables may be ordered or unordered. A categorical
variable with only two categories is a dichotomous or binary variable. A
categorical variable with more than two categories is a polytomous
variable, also referred to as a polychotomous or multinomial variable.

21. For example, if we want to forecast the explicit behavior of a
single individual, we cannot expect our forecast to be exactly right. We
are more likely to predict an outcome of 1 (vote yes) if the predicted
probability is > 0.5 and an outcome of O (vote no) if the predicted
probability is < 0.5.

! 22. The probit model was introduced in 1934 for models in toxicology.
While the logistic regression model was introduced about a decade later,
it is now much more popular, partly because it can be interpreted using
odds ratios (Agresti, 1990).

23. This procedure is dubbed "tobit."

24. The probit probability model is equal to the cumulative normal
probability function, while the logit model is equal to the cumulative
logistic probability function. For logit, the dependent variable is the
logarithm of the odds that a particular chaoice will be made. Probit and
logit yield results that are essentially indistinguishable from each other, so
there is little reason to choose one over the other (Welch and Comer,
1988). Logit and probit are linear with respect to independent variables,
but they transform the dependent variable non-linearly.

25. Until recently, the analysis of qualitative data was limited, for the
most part, to data within two-dimensional contingency tables. For such
tables, chi-square goodness-of-fit procedures were of immense value.
The application of log-linear models to qualitative data permits the

’ 203

j

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



examination of relationships within muiti-dimensional contingency tabies.
The use of log-linear statistical models increased markedly during the
1980s due largely to the increased availability of computer-based
statistical packages designed for the specification and fitting of log-linear
models (Kennedy, 1992). Logistic regression is used primarily by
investigators in biology and medicine.

26. Adapted from John J. Kennedy (1982), Analyzing Qualitative Data:
Log-Linear Analysis for Behavioral Research, Second Edition, Ch. 1.

27. If the logit (L) is a linear function of X variables, then probability (P)
is a nonlinear S-shaped function. Predicted probabilities approach but
never reach or exceed the boundaries of O and 1. Thus logit regression
provides a more realistic model for probabilities than does linear
regression (Hamilton, 1992).

28. Unless the relationship between the independent and dependent
variables is very strong, logit and linear regression produce similar
predictions, but become increasingly different as probabilities near O or 1
(Hamilton, 1992).

29. Since the conventionally measured A? is of limited value to judge
the goodness of fit of the model for both logit and probit, Gujarti (1988)
suggests as an alternative the X? (chi square) test.

30. Portable SPSS files were created using the export routine in SPSSx
running on a VAX mainframe. Portable SPSS files can then be accessed
using SPSS for Windows.

31. Logit analysis and logistic regression produce identical results.
However, in SPSS logit log-linear and logistic regression use different
variable coding schemes so that printout results are not directly
comparable. Logistic regression results can be translated into logit results
and vice versa, but some manual arithmetic computation is required. This
limitation combined with logistic regression’s requirement that dependent
variables be dichotomous makes logit a more useful analytic tool for this
study.

32. 0Odds ratios are always nonnegative, with a value greater than 1.0
when a success is more likely than a failure. An odds ratio of .75 equals
.75/.25 (components must always = 1), which equals an odds ratio of
3:1 or an odds of 3, meaning that a success is 3 times as likely as a
failure.
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33. An important limitation is the size of the expected frequency in
each cell. As a rule, the expected cell frequencies for all two-way
associations should be greater than one, with no more than 20 percent
less than five. An examination of residuals in search of discrepant cells
leads to a better interpretation of the data set.

34. In general, residuals greater than absolute 2.

35. The likelihood-ratio chi-square {(G?) is similar to the Pearson chi-
square in that the summation is over all cells of the table, but it differs in
that unlike the calculation of the X? statistic, the calculation of G? uses
natural logarithms, abbreviated /n. Like the Pearson chi-square, G? is
distributed approximately as a chi-square distribution when samples are
sufficiently large. In fact, as samples become sufficiently large, X? and
G? converge or become asymptotically equivalent. This means that in
practice, both statistics will lead to essentially the same conclusions
about goodness-of-fit. G? is essentially the difference between two
logged likelihoods.

36. Logit reports both the X? value and its significance level. The null

[ hypothesis is that no relationship exists between two variables in the
population. When the observed and expected frequencies are the same,
chi square is equal to 0. Chi square evaluates whether the differences
between the observed and expected frequencies are large enough to
warrant concluding that the null hypothesis is false and can be rejected in
favor of an alternative hypothesis stating that there is a relationship
between the two variables.

37. Entropy is the negative of the sum of a set of probabilities times
their logarithm. Concentration is one minus the sum of a set of
probabilities times their logarithm.
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CHAPTER 5

DISCUSSION

This final chapter discusses the significance of the research
findings. Because this study is concerned with the effect of participation
on the variables representing community, capacity, and legitimacy, only
the relationships between participation and the dependent variables are
discussed. This chapter also discusses the limitations and delimitations
of this study and suggestions for future research. The discussion
concludes with recommendations for public administration theorists and

practitioners and a summary of the study.

The Effects of Neighborhood Participation on Community

Neighborhood participation has a strong influence on citizens’
sense of community. a mild influence on the degree to which public
discussion reduces bad feelings among residents, and a mixed influence
on respondents’ perception of the benefits and costs of participation.
One result was statistically significant and two results showed partial
statistical significance. All of the findings were in the direction predicted
by participatory theory.

Neighborhood participation increased the likelihood that
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participants felt both a stronger and moderate sense of community with
their neighbors, although the increase was statistically significant only for
individuals with a stronger sense of community. Neighborhood
participation increased the likelihood that participants believed that public
discussion decreased bad feelings between people, but this relationship
was not statistically significant. Personal and community costs of

participation affected neighborhood participants and nonparticipants

about the same in terms of the degree to which they identified personal

benefits of participation. Fewwer personal costs significantly increased the

likelihood that participants identified more community benefits of
participation, but this relationship was not significant for nonparticipants.
Overall, respondents were more likely to feel a strong or moderate
sense of community and more likely to believe that public discussion
decreased bad feelings between people. This finding is consistent with
other empirical studies that report a generally strong sense of community
(Davidson and Cotter, 1993; Wilson and Baldassare, 1996). Similar to
external political efficacy, it seems likely that the relatively positive sense
of community and public discussion minimized the potential statistical
significance of the effect of participation. Although lacking statistical
significance, neighborhood participation increased the likelihood that

participants felt both a stronger and moderate sense of community and
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increased the likelihood that participants believed that public discussion
decreased bad feelings between people. These findings support
democratic governance theorists who argue for incorporating participatory
and communitarian norms into public administration theory (Buchanan,
1994; Frederickson; 1982; Wamsley, 1990) and communitarian theorists
who argue that participation is a key to transforming individuals so that
they develop the bonds of community (Bellah et a/., 1985).

These findings also support participatory theory’s expectation that
government play a role in building community. Some theorists see this
role as a limited one, arguing that government has considerably less
f power to create community than to undermine it (Fukuyama, 1996) and
that public administration’s institutional model of governance can build
process structures but not trust (Frederickson, 1996). But participation
through voluntary associations can provide opportunities for participation
in the process of governance that go beyond opportunities for
participation in the institution of government. Voluntary associations
provide the structure for much of community participation; help
recreate the lost connection of family and extended family (Heath and
McLaughlin, 1991); strengthen the bonds of community that offset the
fragmenting forces of the larger society (Etzioni, 1993); and build

citizenship, which as the practice of democratic participation, helps to
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build a sense of community (Kemmis, 1990). While government cannot
create community directly, its willingness to support civic participation in
voluntary associations is one way in which it can fulfill the promise of
democracy (Frederickson, 1982, 1996).

This study found no difference between participants and
nonparticipants in the number of costs and benefits they identified, a
finding that is at odds with several recent studies that found greater
benefits for participants and higher costs for nonparticipants (Prestby et
al., 1990; Verba et a/., 1995). This study found that higher costs
reduced the likelihood that both participants and nonparticipants identified
benefits from neighborhood participation. This finding is consistent with
collective action theory, which holds that the costs of participation
outweigh the benefits, especially under conditions where the costs
accrue to participants but the benefits can accrue to nonparticipants as
well (Crozier and Friedberg, 1980; Davis, 1991; Hardin, 1982;
Heckathorn, 19889; Kelly and Kelly, 1994, Libecap, 1994; Olson, 1965;
Reisman, 1989; Sandler, 1992; Tuomela, 1992).

This study found only one significant difference between
participants and nonparticipants in terms of the effect of costs of
participation on the benefits of participation. Participants who identified

fewer personal costs of participation were significantly maore likely to
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have identified more community benefits from participation. This finding
suggests that reducing the costs of participation can increase the
influence of benefits that are inherent within the participation process
itself. It also suggests that public officials and administrators should seek
ways to reduce the costs of participation in addition to providing
incentives for citizen participation (Buckwalter, Parsons, and Wright,
1993; Heckathorn, 1993; Knoke, 1988).

This finding provides a single tentacle of support for the argument
that participation transforms self-interest into community interest,
although this study did not find a stronger communitarian orientation
among neighborhood participants. Perhaps participatory democracy’s
notion of communitarian transformation is overly ambitious, as some
critics contend (Bader, 1995; Cochran, 1989). Individuals may not give
up their liberal individualist values through the process of participation,
but may strengthen a previously underdeveloped capacity for
communitarian values (Warren, 1992). Participatory theorists do not
assume that people begin their participatory experience solely for
democratic or communitarian reasons. Rather, they suggest that it is the
process of democratic participation that provides the raw material for the
transformation of individualism into communitarianism (Barber, 1984;

Greenberg, 1986; Mason, 1982; Warren, 1993).
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The Effects of Neighborhood Participation on Capacity

Overall, participation had a positive effect on citizens’ sense of
political capacity, measured in terms of political efficacy and participation
spillover. Six of the seven results were statistically significant, and all of
the findings were in the direction predicted by participatory theory.

Respondents held a more negative than positive view of their sense
of internal political efficacy, but they held a more positive than negative
view of their sense of external political efficacy. But unlike the findings
for legitimacy, participation had a significant effect on efficacy when
respondents held a negative view, and a nonsignificant effect when
respondents held a positive view.
| Neighborhood participation had a positive effect on all three
measures of political efficacy. Participation had a positive and
statistically significant effect on respondents’ sense of internal political
efficacy, and a positive but nonsignificant effect on respondents’ sense
of external political efficacy. These findings only partially support Berry
et al. (1993), who hypothesize that face-to-face forms of political
participation should increase individuals’ overall sense of political
efficacy, especially external efficacy.

Berry et al. (1993) base their efficacy hypothesis on the
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assumption that face-to-face participation operates the same as the
electoral forms of participation that other researchers have shown to be
related to political efficacy (Finkel, 1985; Maxwvell, 1981; Niemi, Craig,
and Mattei, 1991; Stenner-Day and Fischele, 1992). This study’s
findings provide greater support for the participatory democratic view of
political efficacy than the liberal democratic view. In this study face-to-
face participation significantly increased internal efficacy but not external
efficacy. This suggests that face-to-face participation may be
conceptually and operationally distinct from electoral forms of
participation, and that assumptions about the effects of electoral
participation on political efficacy cannot be applied directly to strong
democratic participation. [f face-to-face participation emphasizes the
knowledge and skills necessary for effective participation (internal
efficacy), and electoral participation emphasizes the consequences of
participation (external efficacy), then the dynamics of face-to-face
participation should be related more to internal efficacy than to external
efficacy.

It may be also that internal efficacy is a prerequisite for political
participation. If so, then we would expect to find a strong relationship
between participation and internal efficacy, since a strong sense of

internal efficacy would help lead people to participate. Berry et al. (1993)
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suggest that once people develop a sense of internal efficacy, they are
more likely to participate in face-to-face political activities. This study
supports this hypothesis, but it also supports the reciprocity hypothesis
of the relationship between participation and efficacy (Finkel, 1985). The
reciprocity hypothesis suggests that participation leads to increased
political efficacy, and political efficacy leads to increased participation.
The limitations of this study preclude determining causal direction. But
the overall negative view held by respondents of their sense of internal
efficacy suggests that it is equally likely that while some more efficacious

individuals became neighborhood participants, neighborhood participation

also helped to produce some more efficacious individuals.
‘ Assuming that participants were representative of respondents
except for their participation in neighborhood associations, it may be that
face-to-face participation has a stronger effect on participants when they
have a weak sense of political efficacy, and a weaker effect on
participants when they have a strong sense of political efficacy. This
connection has not been explored in studies of political efficacy, but it
might help to explain what seem to be inconsistent or even contradictory
findings in terms of the relationship between participation and efficacy.
One specific methodological issue warrants mention. Political

scientists have long recognized that the concepts of trust and efficacy
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have overlapping meanings (Campbell et a/.,, 1954). Internal and external
efficacy are related in different ways to political trust, with external
efficacy more strongly related to trust than internal efficacy (Craig,
1979). Efficacy is also related to the concept of responsiveness
(Schumaker, 1975; Sharp, 1981; Verba and Nie, 1972). The measure of
external efficacy may be more closely related to the trust measures of
legitimacy than to capacity, which might explain the statistical
significance for internal but not external efficacy.'

| This study also found that participation in strong democracy had a
positive and statistically significant effect on all four measures of
participation spillover. Neighborhood participanis were significantly mare
likely to have been asked to participate in community organizations and
activities, to have participated in forms of political participation other than
neighborhood associations, to have participated in those activities more
frequently, and to have participated in face-to-face activities. These
findings provide empirical support for the participation spillover
hypothesis, and are consistent with research that shows that within a
given social system each new participant triggers others (Macy, 1991},
that finds civic engagement to be a significant predictor of political
participation {Verba, Schlozman, and Brady, 1995), and that shows that

civic behavior appears to spillover (Putnam, 1995b).
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Within the context of participatory theory, these measures of
participation spillover are modest and restricted to selected forms of
social and political participation. Nonetheless, the findings support the
work of political theorists who argue that participation in the process of
governance develops individual and civic virtue (Tocqueville, 1848},
develops a participatory persuasion (Mason, 1982; Rousseau, 1762);
contributes to an increased sense of political efficacy that in turn leads to
increased political participation (Almond and Verba, 1963; Pateman,
1970; Mason, 1982); and provides an opportunity for the practice of
citizenship (Stivers, 1990).

The findings that neighborhood participation increased participants’
sense of political efficacy and that neighborhood participants were more
likely to participate in other forms of social and political participation are
consistent with research that shows that individuals who report a greater
amount of participation score higher on psychological indices of
empowerment (Zimmerman and Rappaport, 1988}, and with research that
finds that individuals with greater participation exhibit significantly higher
levels of political efficacy (Wandersman and Florin, 1991).

Participatory theorists draw support from regime theory, which
starts with the proposition that the capacity to govern is not easily

captured through electoral politics.? Even if representative democracy
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encouraged greater civic participation, participatory theorists argue that
representation alone does not develop sufficient political capacity for
governing. Governing capacity is created and maintained by bringing
together participants and resources, both in and outside government
(Stone, 1993). This study supports this key expectation of participatory
democracy. Participation in the non-governmental setting of
neighborhood associations increases political efficacy and contributes to

participation in the wider political and social systems.?

The Effects of Neighborhood Participation on Legitimacy

Neighborhood participation had a negative effect on respondents’
sense of representation by both national and local government, although
this relationship was statistically significant only for national government;
a negative effect on participants’ sense of responsiveness by both
national and local government, although neither relationship was
statistically significant; and a positive effect on trust in local government,
but a negative effect on trust in national government, with neither
relationship statistically significant. Neighborhood participation had a
positive but nonsignificant effect on confidence in local government for
those participants who had a high level of confidence, and a significant

negative effect for those participants who had a moderate ievel of
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confidence in local government.

Most of the effects of neighborhood participation were negative,
and nearly all of the effects were statistically nonsignificant. Despite the
overall lack of statistical significance, several of the findings suggest
theoretical significance, since most of the results pertaining to legitimacy
are not in the direction suggested by participatory theory. There are
several possible explanations for this overall finding.

1 One possibility is that participation in neighborhood associations
decreases citizens’ sense of legitimacy. This interpretation would find its

strongest support in liberal democratic theory. Liberal theorists argue

that participatory democracy has a limited effect on the democratization
j of the larger political and economic systems (Lane, 1985), that surges of
participation weaker rather than strengthen democracy (Huntington,

| 1975, 1981), that direct forms of democracy as advocated by
participatory theory are incompatible with the republican forms of
democracy that exist in representative systems (Schweizer, 1995), and
that widespread political participation in direct and strong forms of
democracy can have a destabilizing effect on citizen attitudes toward
authority and on the legitimacy of the regime (Crozier, Huntington, and
Watanuki, 1975; Eikin, 1985).

A second possibility is that participants hold more negative views
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of government than nonparticipants. "The alienation growing out of a
sense of powerlessness in the face of the dominance of one’s life by
unresponsive megastructures is revealed...in the loss of confidence in
once revered institutions” (Korten, 1981, p. 609). Negative feelings and
attitudes may lead participants to participate in neighborhood
associations. Some participants may be motivated by feelings of anger,
distrust, or alienation, while others may participate in neighborhood
associations because of their concern about a specific problem or issue.
Civic participation can stem from a sense of alienation from public
institutions (Wuthnow, 1995), most neighborhood associations are
formed around a single issue (Logan and Rabrenovic, 1990}, and
participants are more concerned about certain types of community
problems than are nonparticipants (Bennett, 1989; Oropesa, 1989a).
This second possibility suggests the "mistrustful-efficacious”
hypothesis that predicts that a combination of low trust and high efficacy
is most likely to lead to participation. The available empirical evidence
does not support this hypothesis (Fraser, 1970; Sigelman and Feldman,
1983; Watts, 1973). But efficacy and trust mav combine in additive or
multiplicative fashion (Sigelman and Feldman, 1983). Since this study
did not examine this relationship, it may be that measures of legitimacy,

particularly those of trust, are also influenced by political efficacy.
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The negative view of government expressed collectively by
respondents suggests a third possible explanation. It may be that
respondents’ attitudes towards government were sufficiently negative to
offset any positive effects of participation on legitimacy. For example,
respondents were generally trusting of local government, and
neighborhood participation had a positive but nonsignificant effect on
trust in local government. Respondents were somewhat less trusting of
’ national government, and neighborhood participation had a negative but
nonsignificant effect on trust in national government. The data for this
! study was collected during a time period that coincides with a
documented decline in citizens’ sense of trust and legitimacy in
government (Abramson, 1981; Bianco, 1994, Feldman, 1983; Johnson,
1993; Robertson and Tang, 1995). Low trust in national government
may be more strongly influenced by the larger political climate than by
local participation. I[nterpersonal trust appears to be an effect rather than
a cause of democracy (Muller and Seligson, 1994), and citizens have
come to expect a lack of responsiveness, resulting in a strong overall
sense of distrust (Erlewine, 19393).

One methodological difficulty deserves mention. The relative
ambiguity of survey items pertaining to trust makes it unclear whether

the term "government” refers to the specific political leaders in power at
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the time or to the more established institutions of government. Questions
dealing with general trust in government tend to be related to trust in
specific officials (Abramson and Finifter, 1981}, and to specific
institutions, particularly Congress (Feldman, 1983). People respond
primarily on the basis of their trust in Congress; there is a small spillover
from general government to the specific institutions of government, but
the greatest spillover is from Congress to general trust in government
(Feldman, 1983). Trust items are contaminated by both random and
systematic measurement error, with over half of the variance in the items
reflecting sources of error rather than the underlying construct of political
trust (Feldman, 1983).

In terms of the collective set of measures representing legitimacy,
the results are both few and disappointing. Overall, there appears to be a
negative relationship between participation in neighborhood associations
and citizens’ sense of legitimacy in government. Five of the six principal
effects are negative, although only one was statistically significant. The
one positive finding was not statistically significant. Along with the
difficulty in attributing cause to the overall negative relationship, these
findings neither support nor refute the claims of participatory democratic

theory.
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Limitations and Delimitations of This Study

Dissertation research in public administration has been criticized for
often lacking a theoretical framework, adequate methodology, and
relevance for theory and practice (Adams & White, 1993). Public
| administration researchers have called for paying greater attention to
political contexts (Rainey, 1990}, to theoretical significance and

conceptual grounding (Bartunek et al., 1993), to the applicability of

controlled experiments (Bozeman and Scott, 1992), and to developing
. more eclectic methodological tastes (Bozeman, 1992; Goodsell, 1990).

Researchers continue to struggle with how central a place positive social

science should occupy within the discipline (Perry & Kraemer, 1990), and
support remains strong for positivist methods and solutions (Perry, 1989).

This epistemological morass connects to this study beyond merely
a discussion of appropriate methodologies. It connects directly to the
study’s core concepts as well. The contribution of the modern social
sciences, upon which many public administrators depend for their
expertise, has been disappointing at least to those who have hoped for a
more precise science of public policy and administration (Lindblom,
1990). This, in turn, has contributed to the crisis of legitimacy

confronting public administration (Spicer, 1995). In this context, this
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study is a small part of a larger effort to search for more legitimate ways
of investigating and understanding political legitimacy.

The legitimacy of studies of participation and the legitimizing
effects of participation bear directly upon this study. Most proponents of
participatory democracy, many of whom are academic activists, write
theoretical polemics or use qualitative methodologies adapted to case
studies. The piecemeal policymaking supported by positive social science
| does not agree with the political temperament of many activists, who

prefer a policy agenda based on social engineering (Popper, 1968). This

study employed a positivist social science methodology to examine
several of the most cherished and ambitious expectations of participatory
democracy. The principal reason was that the most serious criticism of
participatory democracy comes from liberal theorists using a positivist
social science perspective. Participatory democracy is a critical theory,
and even minimally supportive findings using a positivist approach may
be as useful as more optimistic results from an alternative methodology.
The study presented in this paper was developed from data
collected by a research project not originaily designed for the purposes of
this investigation. Some of the results presented are statistically
significant, and some results are in the direction suggested by

participatory theory. Since they explain only a small percentage of the
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variance, the findings are suggestive at best. And since the development
of causal theory is the dominant concern of mainstream political science,
this is not, strictly speaking, a positivist study.

In retrospect, an original study designed to explore the theoretical
expectations of participatory democracy would have deviated from this
study in several design respects, but particularly with respect to the issue
of causality. Despite several encouraging findings, this study faces the
dilemma of ascertaining and attributing cause in a defensible manner.

! This involves dealing with the issues of association, time priority, and

nonspuriousness, with the elimination of rival hypotheses perhaps the

most intractable prok!2m (Goldenberg, 1992).

i Limitations of Positive Social Science for the Study of Participation

: There is an old dispute as to whether political science* ought to be
| about real places and people or about abstractions and variables. It once
was the former, but contemporary social science is more the iatter
(Verba, Schlozman, and Brady, 1995). In the century and a half since
Tocqueville called for "a new political science™ a "hard" social science
has not emerged, but a "professional" social science certainly has (Bellah

et al., 1985).

Two limitations of positive social science, reductionism and
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objectivity, function to limit our understanding of political participation by
seeking to exclude normative criteria from empirical investigations.®
Reductionism does not constitute sufficient grounds for a wholesale
rejection of positive social science, but it does suggest that positive
social science’s value is dependent upon the context of inquiry (Brown,
1989). The Gulbenkian Commission, in its report on the restructuring of

the social sciences, concludes that objectivity is an impossible goal, and

that "if this poses a great problem for the natural sciences, it is an even

greater problem for the social sciences"” (Wallerstein, 1996, p. 75).

An important consequence of these limitations is that normative

| questions pertaining to the fairness and equity of who participates and

how are difficult to raise and impossible to answer within the framewaork

of positive social science. These limitations are acknowledged by

participation researchers. The predominance of socioeconomic status as
a predictor variable in political participation research tells us a great deal
about who participates but very little about why they participate (Verba,
Schlozman, and Brady, 1995). Gittell (1980) confesses her non-
objectivity when she writes, "We admit, in the study, to a bias which
regards participation in an organization, or in the political system, not
only as an intrinsically valuable act for the individual but one that is

essential to a democratic society" (p. 246).
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Several general limitations of positive social science pose problems
for this study of participation. First and foremost is the limitation of
values, in that the identification of the research problem,
conceptualization of key variables, and decision to investigate this
problem are all influenced by the researcher’s values and normative
framework (Price, 1990). There is a limitation of language, in that the
choice of words reflects normative beliefs, and the language used in the

questionnaire implies a mutual understanding of key terms and concepts

between interviewer and interviewee. There is a limitation of complexity,
in that the concepts and variables employed in this study cannot ever

fully explain such a complex phenomenon as participation. There is a

limitation of inadequate data, in that through the process of positive

social science methodology a study has been constructed that includes

the most relevant variables, to the best of the researcher’s knowledge
and understanding of the phenomenon of participation. There is a
limitation of knowledge, in that no study of such a complex phenomenon
as participation is ever completed.

There are also several specific limitations. There is the limitation of
using only individual level variables. Concepts such as sense of
community and external political efficacy could benefit from including

variables that are also measured at the organizational and macrosystems
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level as well (Chavis and Wandersman, 1990). There is the limitation of
the static measurement of what are dynamic variables, such as
participation and sense of community. There is the limitation of a cross-
sectional study based on ten year old data. While basic civic attitudes
toward democracy, community, and participation are presumably
relatively stable over the long term, people’s perceptions of issues such
as trust, feeling represented by government, and optimism about the
future are probably influenced by events in the short term.®

There is reason to believe that the positivist world view of inquiry

is coming to an end. Reason (1994) suggests that the political, social,
ecological, and personal crises we confront have a fundamental
! commonality, in that the way we think and how we think separates us
from our experience, from each other, and from the rhythms and patterns
of the natural world. Brown (1989) suggests that the solution to the
dilemmas posed by positive social science lies outside positive social
science:
“To cope with the falling apart of the world we do not need better
techniques or more rationalistic plans. The fragmentation of our

experience will not be rectified by fiats or policies, no matter how
authoritative or energetic their source” (p. 168).

Limitations of Survey Research

Survey research involves asking questions of a large enough
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sample of people in order to provide a sense of the range of sentiment
across the relevant group. The reference point of each question must be
specified quite narrowly in order to have much confidence that
respondents are using the same one (e.g., trust in government).
Responses must be interpreted and even discounted, for they reflect a
socially constructed reality (Berger and Luckmann, 1966).

The bottom line in survey research is that what people tell us is
simply what people tell us. Virtually all public opinion research proceeds
on the assumption that citizens possess reasonably well formed attitudes
on major political issues and that surveys are passive measures of these
attitudes (Zaller and Feldman, 1992).7 Social science ideology stipulates
that the objects of inquiry are stable and accessible, but research often
indicates otherwise (Babbie, 1992; Foddy, 1993).

Widespread variability in responses leads to another major criticism
of survey research, that it almost always treats the individual as the
appropriate unit of analysis. Aggregated data on individuals presumably
stand for social structural differences of importance. Social structure is
relational, yet there is no relational data in the analysis of individuals who
are merely dealt with in aggregate. Survey data does not reveal how
individuals are connected to one another, or if they are connected to one

another. Surveys assume that all respondents are equal. Goldenberg
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(1992) argues that we know that they are not all equal, and that to treat
them categorically as if they were is to distort what we know about
social reality in recognition of the limitations of our statistical techniques.
Survey research is also embroiled in the struggle between pasitive
social science and public philosophy for influence. The survey
questionnaire tends to be the method of choice of positive social
scientists, while the active interview is a primary research method for
public philosophers. Distinctions between these two survey methods are
based on more than methodological arguments. Public opinion poll data

sum up the private opinions of thousands of respondents, while active

interviews create the possibility of public conversation (Haan et a/.,
1983). The meaningfulness of this distinction can be seen in the work of
Bellah et al. (1985), who offer no methodological innovation. They use

some of the oldest and most fundamental social science methods, such

as participant observation and the active interview.

Alternatives to Positivist Methodology

Critics of positive social science propose a variety of alternative
post-positivist or post-behavioralist methodologies.®? The goal of these
methodologies is to develop a socially relevant discipline that addresses

the normative malaise that underlies contemporary political issues.® Only
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political philosophy can formulate a new mode of inquiry capable of doing
justice to behavioralism and phenomenology while avoiding the pitfalls of
positivism and social relativity (Fischer 1980).

Political philosophy stands out because it shares an epistemological
heritage with participatory democracy. Classical political philosophy is

built on the recognition that political action rests on participants’ value

| judgments. Political action is directed toward the good life or the good
! society. The basic analytical task is to construct an ideal model of
I society that provides evaluative standards against which empirical reality
can be judged. Political philosophy also shares ideological origins with
the quest for legitimacy. [t tends to flourish in times of crisis because it
functions as a practical tool for exposing basic assumptions and
conceptualizations that underlie social turmoil. As Sandel writes, "Times
of trouble prompt us to recall the ideals by which we live" (1996b, p. 3).
A variety of alternatives to positive methodology could be used to
study the phenomenon of participation. These include dramaturgical
interviews (Berg, 1995); focus groups (Stewart and Shamdasani, 1930);
ethnographic strategies (Fetterman, 1989; Woicott, 1994); sociometry
(Berg, 1995); content analysis (Dryzek, 1996); case study methods (Yin,
1993; Gastil, 1993a); and participatory inquiry (Frost and Stablein, 1992;

Reason, 1988; Schon, 1983). Several researchers advocate the use of
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participatory research methods in all of social science, including the study
of cancepts such as participation and community (Burgess, 1990; Curtis,
1989; Dugan, 1993; Florin and Wandersman, 1990; Kaye, 1990; Park,
1992; Perkins and Wandersman, 1990; Taylor, 1991). Even within
positive social science, there are several social science perspectives that
can be used to seek to understand the extent and distribution of

participation in a liberal democracy, such as individualist, pluralist, and

| elitist perspectives (Atkinson, 1987).

Regardless of the choice of methodology, the critical social science
question is what role should citizens play in a liberal democracy?
Normative theory identifies two roles: obedience to the authority of the

state, and participation in the affairs of the state. Within the dominant

framework of liberal democracy there are two variants: representative
democracy and participatory democracy. The extent of participation
required of citizens is different for each of these perspectives. From an
empirical standpoint, citizens appear to have fulfilled the basic
requirements of representative democracy but not the more demanding
requirements of participatory democracy. Explanations for the failure of
citizens to fulfill the role set for them by participatory democracy vary
according to alternative social science perspectives. For example, liberal

theory explains nonparticipation in terms of democratic elitism and
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socioeconomic differences, while participatory theory explains
nonparticipation in terms of unequal opportunities for participation and
underdeveloped political capacity.

Since the probiem of participation can be framed in terms of
several different social science disciplines, no single perspective or
methodology can lay claim to being comprehensive (Diesing, 1982). A
multidisciplinary or multimethod approach should yieid greater knowledge
than any single perspective alone (Brewer and Hunter, 1989). Several
participatory researchers have adopted more interpretive methods that
‘ combine several epistemological approaches (Bellah et a/., 1985; Gastil,

1993a; Kemmis, 1990; Mansbridge, 1980).'°

Toward A Public Philosophy of Social Science
l A social science concerned with the whole of society would have
to be historical as well as philosophical, combining both positivist and
post-paositivist methodologies (Sandel, 1996a; Sullivan, 1982). The idea
of social science as public philosophy means restoring the larger
philosophical, historical, and sociological view (Bellah et al., 1991).
Nowhere is this integration more needed than in the study of democracy:
"Finally, democratic theories need to consider the social conditions
that make such political institutions possible. The cannot be made

practical without a social theory that explains the current social
forces, powers, and inequalities that undermine any attempt to
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expand the nature and scope of democratic institutions. The role
of philosophy contributes a better understanding of the conditions
of public reason in collective institutions, while social science can
analyze the previous and current attempts to institutionalize such
rationality in law, science, and political organization" (Bohman,
1991, p. 237).

Social science’s adoption of a normative framework is compatible
with the ideals of participatory democracy. Bohman (1991) suggests a

transformational perspective:

"Ultimately, both philosophy and the social sciences succeed to the
extent that they develop the means by which we transform
ourselves and our relations to others. Both must be judged
according to this purpose, by their contribution to the human
struggle with the problems and indeterminacy of social life" (p.
238).

Brown (1989) adds a phenomenological perspective:

? "Thus to the empirical meaning of representation must be added
the existential mythic meaning, in which planning seeks to make

: society the representative of a transcendent social truth.... To the
extent that the social thinker, planner, or civic leader can become a
sage and artist and not merely an expert or technician, the theories
and plans through which she manifests her inner experience and
social vision become the witness of a new social order. Of course
this seems utopian, even foolish. But so did the abolition of
slaverv or the creation of democracy some centuries ago” (pp.
168-169).

The questions addressed in this study are by no means restricted
to a single methodological approach, nor are they confined to a particular
epistemological domain. These questions could benefit from a variety of

behavioral and post-behavioralist approaches, employing positivist,
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philosophical, phenomenological, and interpretist methodologies.
As democrats, participatory theorists and researchers are obligated to
welcome a variety of social science perspectives and participation by

researchers of all methodological orientations.

Issues for Future Research

"The last refuge of a social-scientific scoundrel is to call for more
research” (Putnam, 1995b, p. 31). Such sage advice notwithstanding, it
is the foresworn duty of those who anticipate joining the ranks of such
scoundrels to proffer issues for further research. The findings with regard

to political capacity are suggestive, but hardly conclusive. Schweizer’s

( (1995) admonition that normative theorists need to reevaluate 150 years
; of assumptions and arguments that have led them to accept the
proposition that democratic participation in non-political settings can
increase palitical efficacy and political participation in republican systems
remains unheeded and unanswered.

With regard to political capacity, we might ask that if participation
and efficacy have a reciprocal relationship, what causes internal political
efficacy in the first place? Does social participation increase political
efficacy and participation in the larger political system? What institutions

other than neighborhood associations also help to develop a capacity for
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democratic participation?

With regard to community, participation research needs to expiore
the conditions under which participation in voluntary associations helps to
create a sense of community, and whether a strong sense of community
can exist in the absz2nce of voluntary association. Does a strong sense of
community lead to participation in the larger political system? Does a
sense of community in economic arganizations influence political
participation? To conduct an empirical investigation of this question
requires a new conceptualization of the concept of participation and the
relationship between the political and economic spheres of participation.

# As Mason (1982) suggests, only by moving away from the liberal model
of democracy can the empirical data on participation and its correlate
dissatisfaction with work be seen as aspects of the same problem - the
problem of democratization.

This study was unable to demonstrate a positive relationship
between participation and legitimacy. In fact, the findings suggest that
neighborhood associations may function to attract some participants who
are particularly disillusioned with government at one level or another.
Assuming that Grady (1980) is correct when he suggests that we can
disregard the ideological and economic systems that structure and

reinforce political attitudes and behavior in republican systems, and focus
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upon the purely political dimension of life, participatory theory might
examine how participation in republican versus democratic processes
affects attitudes toward government.

Based on this study, future participatory research should offer more
items per concept, provide more measurement points, have larger
samples for some of the measures, incorporate environmental and social
outcome indicators, and include a greater variety of neighborhoods.
Future research should also focus on the processes of participation.
Chavis and Wandersman (1990) recommend investigations that can
identify developmental milestones in community processes similar to the

function of milestones in human development. A better question might

be this: are the formal organizations of community (e.g., neighborhood

associations) or the informal mechanisms of association (unitary

participation, small group democracy) more effective in enabling citizens

to cope with the problems and issues of political and social life?

Recommendations

The significance of this study for the discipline of public
administration lies in its examination of the theoretical and normative
expectations held by participatory democracy and democratic governance

for the influence of participation in neighborhood governance on citizens’
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sense of community, capacity, and legitimacy and trust in government.
With public administration and government facing a crisis of legitimacy, it
is important for theorists and practitioners alike to explore ways to better
understand the normative foundations of political legitimacy.

Contrary to the expectations of liberal democracy, it appears that
most citizens hold high expectations of their own political capacity, and
that participation enhances rather than diminishes community. If citizens

are to develop their political capacity, government and politics must

embrace the development of citizens as a primary goal. The development
of citizens’ political capacity, an ideal espoused in the New Public
Administration, is often absent from contempaorary discussions of the
discipline’s normative obligations to society. This ideal, revived in the

Blacksburg Manifesto, has been shown in this study to deserve greater

attention from theorists and practitioners alike.

Community is one of the central concepts of democracy (Stevens,
1994) and public administration (Frederickson, 1982). This study shows
that participation in the process of governance outside of governmental
settings contributes to a sense of community. Participatory demaocratic
theorists view participation as the means to achieving democracy, and
democratic governance theorists view participation in governance as the

means to achieving community. Public administration theorists should
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seek ways to extend refounding theory to include the process of
governance in non-government settings. Public administrators, whose
practice of public administration is normally restricted to "public®
organizations and institutions, should seek ways to include communities,
neighborhoods, and voluntary associations in their view of the polis.

The failure to find a clear and consistent relationship between

participation and legitimacy leads neither to an endorsement of liberal

democracy nor to a rejection of participatory democracy. Participatory

democratic theorists need to explore new ways of operationalizing the
concept of legitimacy. The conceptualization of participation as an
administrative process has proven both unsuccessful and unsatisfying.

Public administration theorists should explore alternative ways of

conceptualizing the role of citizens in political and administrative
processes.

| The public administration community will make a big mistake if it
tries to respond to the normative expectations of citizen participation
simply by advocating a change in governmental procedures, assuming
that participation emerges from better administrative rules of the game.
The real issue is how to create in citizens a taste for public involvement,
perhaps by reconceptualizing our view of citizens, moving away from the

metaphor of customers and toward owners (Schachter, 1997). This
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overused and inappropriate metaphor reinforces the notion of citizens as
passive recipients of products and services based on individual needs
(Saul, 1995). Citizens as owners reinvents not government, but the
notion of active citizenship, and thus also reinvents our understanding of
the process of governance.

Linking other concepts with democratic governance, such as social

; capital and coproduction, can provide a theoretical context within which
public administration can seek to fulfill its normative obligation to expand
i democratic participation within liberal, representative government.
|
; The creation of social capital through participation and democratic
E governance becomes a way for government and citizens to coproduce
political legitimacy.'> To a limited degree, neighborhood participation,
| as a form of governance, increased participants’ trust in local
s government. This relationship between participation and trust suggests
both the necessity and opportunity for public administration to concern
itself with the creation of opportunities for citizens to create social capital
by participation in the process of governance.'

Engaging citizens in the coproduction of governance requires more
from government and public administrators than an endorsement of liberal

14

democracy.'® It requires government to actively seek to move citizens

from spectator to participant, to challenge citizens to break their silence,
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to acknowledge citizen concerns, to look for and identify common
interests, to set realistic expectations, to use symbolic acts to create
trust, and to tap into the role of citizen (Harwood, 1993a). It requires
public administrators to recognize what they do not know and to
encourage citizens to share what they do know and to wield the power
they hold (Parry, 1989; Wildavsky, 1992). It requires government to
make government work better, not only in an administrative efficiency

sense, but in a democratic, representative sense (Waldo, 1980;

Zimmerman, 1988).
As in any research undertaking, we are left to accept or reject
‘ certain assumptions about the relevance, significance, and feasibility of
that research. The most critical assumption of this study, and of
participatory theory as a whole, is that the effects of political
participation transcend the boundaries of the political, economic, and
‘ social spheres (Bell, 1973; Cleveland, 1993; Dahl, 1961; Dienhart, 1994;
Kemmis, 1990; Morone, 1990; Nisbet, 1971; Reich, 1983). This is not
only a matter of theoretical interest among liberal and participatory
theorists. It is also a global social science problem, namely
"...how to overcome the artificial separations erected in the
nineteenth century between supposedly autonomous realms of the
political, the economic, and the social....The question of the

existence of these separate realms needs to be tackled directly, or
rather, to be reopened quite fully" (p. 76). They suggest that the
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slogan " Think globally; act locally" very deliberately leaves out the
state, and represents a withdrawal of faith in the state as a
mechanism of reform” (Wallerstein et al., 1996, p. 82).

Public administration researchers and practitioners should seek

ways to connect their activities, conducted largely within the political

sphere of government, to the social sphere of community and the

economic sphere of the workplace.'® This dilemma of the separation
between spheres should be a problem of keen interest to public
administration, a discipline whose interests and obligations clearly
transcend these boundaries. For a society to be truly democratic,
democracy must mean maore than just a striving for the liberal democratic
values of liberty and equality. This study suggests that the discipline of
public administration must be concerned with demaocracy “...not only in
the political-public realm but also in the social-economic private realm”
(Waldo, 1980, p. 86).

Participatory democracy may seem utopian and romantic, but only
by figuring out some way to increase citizen participation in government
can a foundation for a true participatory democracy be built (Berry et al.,
1993). Unless at least some republican ideals are restored to palitics, the
nation risks increased fundamentalism and citizens adrift in a society of
more organizations but fewer associations, so that the idea of the polis,

the political community, becomes merely an abstraction (Sandel, 1996b).
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Summary

This study provides empirical support for several normative
expectations that seem particularly relevant to public administration’s

ideal of democratic governance. First, the positive effects of true

participation in one’s community are fundamental to any society aspiring
to be democratic and can be acquired only through practice (Miljeteig-
Olssen, 1992). Second, in a liberal regime citizen virtue equals the proud

exercise of the capacity for self-government in public and private life

(Macedo, 1989). Third, it is reasonable in a democratic system to ask

that citizens be politically competent (Dahl, 1995, 1992). Fourth, if all

| organizations are "public” (Bozeman, 1987), and public agencies are

§ no.mative and contextual frameworks for the practice of citizenship
(Stivers, 1990), then participation in all forms of governance, not just in
government, represents an opportunity to practice citizenship.

The adoption of a normative conceptual framework drawn from
participatory democracy and democratic governance was based on the
assumption that the theoretical effects of participation are at least
feasible. The findings in this study support that assumption. Of course,
research findings do not prove conclusions; at best they support

conclusions. Researchers must always interpret the meaning of their
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findings, and all findings can be interpreted in more than one way.
Interpretation is fundamentally introspective (Goldenberg, 1992), and the
introspective process of searching for and recognizing alternative
conclusions can have a liberating effect (Browne and Keeley, 1994).
Although the results support several key tenets of participatory
democracy, they by no means obviate liberal criticism of participatory
theory (Kateb, 1981; Nagel, 1987; Pennock, 1982).'® Participatory
theorists acknowledge the unsubstantiated claims made on behalf of
participatory democracy, and they concede that a politics and political
philosophy based on these ideals is a "risky politics" (Sandel, 1996b, p.

321). But participatory theorists argue that liberal theorists tend to

overstate the dangers of participatory democracy (Berry et al., 1993;
Sandel, 1996b), and fail to acknowledge at all one of the most important
functions of citizen participation, i.e., the development of a sense of self-
confidence and responsibility (Pateman, 1970; Rosenbaum, 1978).
Nominally participatory processes often feature severe
impairments, e.g., misinformation, indoctrination, and conformism, and
greater participation does guarantees neither full representation nor
democratic outcomes (Lindblom, 1990). These real flaws lead some
critics of participatory democracy to warn of the potential dangers of

increased participation. But participatory theorists argue that the dangers
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of greater democratization are far outweighed by the dangers of a too
flawed democracy:
"It may well be dangerous to try to make demacracy perfect. But
it is even more dangerous, and ultimately more destructive of
democratic government, not to try to make it at least a littie more
perfect than it is" (Lienesch, 1992, p. 1012).
Participatory theorists also argue that further democratization of the state
! is unlikely without such an effort (Dahl, 1989b, Dryzek, 1996; Mason,
1982).
A study of participation can be considered finished if it advances
our understanding of the dynamics of participation and furthers our
understanding of what elements of participation should be studied next.

This study has made a contribution to the knowledge about the effects of

participation and the relationship between participation and community,

capacity, and legitimacy. The findings provide an opportunity for

reframing some of the theoretical and normative expectations of

participatory democracy and democratic governance. Such a reframing
process should help researchers design more informed empirical
investigations of political participation.'” Since so much of participatory
theory is normative, it is difficult to subject its theoretical expectations to
empirical investigation. There are times when empirical evidence is

insufficient. It is crucial that we also have faith (Fluno, 1971).
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Notes

1. Pearson correlation coefficients show that internal (.18, .02) and
external efficacy (.15) are only weakly associated with national trust, but
that external efficacy is more strongly associated with local trust (.37)
than either measure of internal efficacy (.14, .07).

2. Stone (1993) describes regime theory as an unintended offspring
of the pluralistic political coalitions first described by Robert Dahl in Who
Governs? (1961).

3. The connection between political efficacy and participation
| spillover was first made by Pateman (1970), who suggests that the
significant question arising from studies of political participation is
whether there is any evidence to suggest that participation in non-
governmental settings contributes to a sense of political efficacy.

4, My use of the term "political science" is not meant to exclude
public administration, but to include it within a political science
framework of inquiry. | concur with Dwight Waldo (1980) is his depiction
of the conceptual schism between political science and public

| administration and with the refounding theorists who argue for bridging

| this gap (Wamsley et al., 1990).

5. Scholars have expressed doubts about the degree to which
researchers can obtain objective data (Fischer, 1880; Rein, 1976).

! Philosophers argue that science is a social practice, that it is socially and
contextually bound, and that science and scientific facts are as
indeterminate as any other interpretation (Berger and Luckmann, 1966;
Bohman, 1991). One way in which more valid knowledge can be
obtained is through transcending the boundary between the social
sciences and the humanities (Wallerstein et a/., 1996). The humanities
can inform policy analysis, for example, since it is rare to find any
political dispute that is purely technical or lacking in ethical content
(Payne, 1984).

6. This study is by no means unusual with regard to its timeframe.
Verba, Schlozman, and Brady (1995) designed their study in the mid-
1980s, collected data during 1989-90, drafted their report in the early
1990s, and published their results in 1995.
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7. Zaller and Feldman (1992) suggest that survey research is beset by
two major types of "artifactual” variance. The first type of variance
occurs when people who are asked the same question in a series of
interviews report changes in their attitudes. The second type occurs
when people answer differently based on seemingly small changes in the
context of the question.

; 8. Post-behavioralism attempts to integrate facts and values through
i three principal orientations: post-behavioral policy analysis,
! phenomenology, and political philosophy (Fischer, 1980).

9. Dryzek (1986) supports greater employment of post-positivist
approaches to the study of democracy. His discourses of democracy do
not emanate from the minds of professional theorists and researchers, but
rather from interactive encounters between researchers and citizens and
their language.

10. Interpretists critique positivistic premises, and positivists critique
interpretive premises. Goldenberg (1992) describes this situation as
follows: positivists are asked to be more humble as to the nature and
results of science, to be less deterministic in the expectations of the
effects of structure, and to pay attention to the definition of the situation
as an important mechanism, process, or intervening variable; interpretists
are asked to concede that the definition of the situation may be neither
necessary nor sufficient for explanation of behavior. Goldenberg argues
that this represents a theoretical impasse and a methodological morass.
He suggests that doing defensible work is the bottom line. This has been
the goal of this study all along.

government, are moral resources, whose supply increases rather than
decreases through use and which become depleted if not used
(Hirschman, 1982). Social trust in modern complex settings arises from
norms of reciprocity and networks of civic engagement that undergird
transactions between individuals and small informal groups (March and
Olsen, 1989). Networks of civic engagement undergird neighborhood
associations and other forms of voluntary association characterized by
intensive horizontal interaction, which in turn foster norms of reciprocity
(Taylor and Singleton, 1993). Other things being equal, the greater the
| communication among participants, the greater their mutual trust and the
: easier they will find it to cooperate (Knoke, 1990).

|

| 11. Most forms of social capital, such as social trust and confidence in
i

|
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i 12. Social capital refers to features of social organizations such as
networks, norms, and social trust that facilitate coordination and
cooperation for mutual benefit. For example, members of voluntary
associations are much more likely than nonmembers to participate in
politics, to spend time with neighbors, and to express social trust.
Putnam et al. (1993) connect social capital to the notion of a prosperous
and demaocratic community. They argue that the performance of
government and other social institutions is powerfully influenced by
citizen engagement in community affairs, or the creation of social capital.

13. Participation can create social capital and vice versa (Hopper and
Nielsen, 1991; Kolankiewicz, 1996; Ostrom, 1994; Putnam, 19933,
1995b). When the state refrains from encouraging a particular set of
values, it also unintentionally discourages participation (Cortes, 1996).

14. Social capital created through citizen participation can play a role in
the coproduction of public goods (Ahlbrandt and Sumka, 1983; Brudney
and England, 1983; Mattson, 1986; Percy, 1984; Rich, 1981; Sundeen,
1988; Thomas, 1987; Whitaker, 1980).

15. Arguments for connecting the political, social, and economic
spheres that relate to the themes of participation and governance can be
found in the following works: Bellah et a/., 1985; Bell, 1973; Cleveland,
1993; Dahl, 1961; Dienhart, 1994; Kemmis, 1990; Masiow, 1965;
Morone, 1990; Nisbet, 1971, and Reich, 1983.

16. One of the most common liberal criticisms is that participatory
democracy is constrained by size, scale and complexity, particularly at
the level of the national government. Participatory theorists concur, but
suggest that experiments should occur constantly to work out ways in
which the public can have direct access to political institutions (Held and
Pollitt, 1986). Critics of participatory democracy who argue that the
complexity of modern society exceeds the capacity of local governance
should be reminded that contemporary America consists of one national
government, 50 state governments, and more than 80,000 units of local
government (O'Toole, 1996).

17. Take for example the question of participation spillover. Mason
(1982) argues that the empirical question of participation spillover is not
possible to answer until we extend our conception of the political to the
| workplace. Schweizer (1995) suggests extending our conception of

| spillover to participation in social and community organizations.
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APPENDIX A

SURVEY INSTRUMENT

Neighborhood Association Participation

: Have you personally taken part in the activities of your [Neighborhood Association] in
i the last two years?

1. Yes 2. No
What activities have you taken part in?
1. Attended meetings 2. Spoken at meetings
3. Worked on projects 4. Served on a task force or committee
5. Voted in an election 6. Worked on an election campaign

How often have you taken part in these activities?

1. Twice a week 2. Once a week

3. Several times a month 4. Once a month

5. Less than once a month 6. Not in the last two years

Representation by Government

é Would you say the national government is pretty much run by a few big interests
looking out for themselves, or that it is run for the benefit of all the people?
1. Run by a few big interests 2. Run for the benefit of all

Would you say the local government in [City] is pretty much run by a few big interests

looking out for themselves, or that it is run for the benefit of all the people?
E 1. Run by a few big interests 2. Run for the benefit of all

i Responsiveness of Government

{ Over the years, how much attention do you feel the national government pays to what
people think when it decides what to do?

1. A good deal of attention 2. Some attention

3. Not much attention

what people think when it decides what to do?
1. A good deal of attention 2. Some attention
3. Not much attention

|
|
| Over the vears, how much attention do you feel the local government in [Cityl pays to
|
i
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Trust and Confidence in Government

How much of the time do you think you can trust the national government in

Washington, D.C. to do what is right?
1. Always 2. Most of the time
3. Some of the time 4. None of the time

: How much of the time do you think you can trust the local government in [City] to do

what is right?
1. Always 2. Most of the time

3. Some of the time 4. None of the time
Qverall, how would you rate the way [City] is run?

1. Excellent or very good 2. Good
3. Fair or poor

Effects of Public Discussion

Sometimes public discussion of issues leads to a great deal of bitterness and increases
bad feelings between people in a neighborhood. Other times public discussion of issues
settles arguments and reduces bad feelings. Do you think that the way the
[Neighborhood Association] has worked on issues in your neighborhood has increased
bad feelings or decreased bad feelings between people?

1. Increased bad feelings 2. Decreased bad feelings

Sense of Community

Some people say they feel like they have a sense of community with the people in their
neighborhood. Others don’t feel that way. How about you? Would you say that you
feel a strong sense of community with others in your neighborhood, very little sense of
community, or something in between?

1. Strong sense of community 2. Very little sense of community

3. Something in between

Benefits and Costs of Participation

I People take part in organizational activities for different reasons. Please tell me [Yes,

! No, Don’t know} for the following whether each reward might be enough reason to
work with or increase your work with the [Neighborhood Association] at least two hours
i per month?

i 1. Solution to specific problem of direct concern to you

' 2. Increased status or prestige

3. Increased political influence

4. Enhanced personal or professional goals

5. Provide material benefits
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Increased knowledge of the community and how to improve it
Sense of contribution and helpfulness

increased sense of responsibility

Friendship with other participants or staff people

i 10 Provide a useful service to the community

CoNo

Please tell me [Yes, No, Don’t know] if the following is one of the things that has

; discouraged you from participating or that might discourage you from continuing to
i participate in [Neighborhood Association] activities.

The need to give up personal and family matters

The amount of time it takes

Feeling of frustration from lack of progress

Interpersonal conflict with others

The need to participate in meetings

The energy and effort involved in neighborhood activity

PnhLN

Political Efficacy

People like me don’t have any say about what the government does?
1. Agree 2. Disagree

Sometimes politics and government seem so complicated that a person like me can’'t
really understand what's going on?
1. Agree 2. Disagree

How do you think the people who run your city or town would react if you let them
know about a major neighborhood problem you are having? [f you explained your point
of view to the officials, what effect do you think it would have? Would they give your
point of view serious consideration?

1. Give serious consideration 2. Pay a little attention

3. Ignore

Participation Spillover

In the past two years, has anyone personally contacted you to ask you to take part in
any citizen or community group?

1. Yes 2. No

Have you ever been involved in an election or referendum campaign?

1. Yes 2. No
: Have you ever been active in any statewide or national groups?
‘ 1. Yes 2. No
|
; Have you ever been active in any citizen groups or community organizations?
I 1. Yes 2. No
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Have you ever personally gone to see, or spoken to, or written to, some member of the
§ community about some need or problem?

1. Yes 2. No

‘ Have you ever worked with others in this community to try to solve some community
problem?

| 1. Yes 2. No

Have you ever taken part in forming a new group or a new organization to try to soive
some community problem?

1. Yes 2. No
! Over the last two years, have you taken part in any of these activities?
| 1. Attended meetings 2. Spoke at meetings
i 3. Worked on projects 4. Served on a task force or a committee

5. Been a member of the organization

: Over this period, about how often have you taken part in these activities?
i 1. Twice a week 2. Once a week

: 3. Several times a month 4. Once a month

5. Less than once a month

Socioceconomic Status

Which is the highest level of school you attended?
Up to some high school without graduating
High school graduate or equivalent

Associate or 2-year degree

Some college without graduating

College graduate

Some trade or business school

Some graduate school with no advanced degree
Advanced college degree

PNPO RN~

What is your occupation, that is, what kind of work do you do, or what did you do on
your last job? [ |

What was your total family income in 1986?

Less than $5,000 2. $5,000 to $10,000
$10,000 to $15,000 4. $15,000 to $20,000
$20,000 to $30,000 6. $30,000 to $50,000

$60,000 to $75,000 8. $75,000 to $100,000
Over $100,000

ONOW-—
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APPENDIX B
QUESTIONS USED IN PUBLIC OPINION SURVEYS AND THEIR SOURCES
Question Source
People like me don’t have any say about what government does. b, d

5 Sometimes politics and government seem so complicated that a
; person like me can’t really understand what’s going on. d

How much of the time do you think you can trust government to do
what is right - just about always, most of the time, or only
some of the time? a, e

Some people say they feel like they have a sense of community

with the people in their neighborhood. Others don’t feel that

way. How about you? Would you say that you feel a strong sense

of community with others in your neighborhood, very little sense

of community, or something in between? f

Have you ever worked with others in your community to try to solve
some community problem? a

Please tell me yes or no for the following whether each reward might be
enough reason to work with your neighborhood association two hours
per month: Solve a problem of direct concern, increase your knowledge
of the community, personal sense of contribution, increase personal
i prestige, increase political influence, increase sense of responsibility,
friendship with other participants, enhanced personal goals, provide
‘f useful service to the community, or provide material benefits. f

Please tell me if each one of the things that | read to you might

discourage you from participating in your neighborhood association:

Amount of time, feeling frustration, need to give up personal and

family matters, interpersonal conflict with others, need to participate

in meetings, or the energy and effort involved. f

Socioeconomic and demographic questions c

General Social Survey, 1987.

General Social Survey, 1985.

American National Election Study, 1986.
American National Election Study, 1984.
American National Election Study, 1976.
Wandersman, Florin, Friedmann, and Meier, 1987.

ShToao0ooco
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