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Federal and local programs over the last decade have made citizen
involvement a prominent part of the urban policymaking scene. The
variety of programs, such as urban renewal, model cities, and local
school board innovations, has been reviewed in an excellent new essay
by Howard Hallman.l Lately, citizen involvement has come to be iden-
tified with the development of citizen boards or committees, acting in
an advisory or governing capacity to a specific service program admin-
istered by a municipal government. However, citizen involvement in
government decisionmaking has traditionally taken many other forms.
Some types of involvement, such as writing to one's legislator, do not
even involve the municipal departments. Figure 1 lists various types
of involvement, divided into two groups: those that tend to be used
outside of the municipal departments and those that tend to be used
within them. Many common types of involvement, such as voting, organ-
izing civic or political efforts, or using newspaper hotlines, can be

quite effective in making citizen views known and in restructuring or

*Prepared for presentation at the 141st annual meeting of the
AAAS, New York City, January 1975. Papers are issued by The Rand Cor-
poration as a service to its professional staff. Their purpose is to
facilitate the exchange of ideas among those who share the author's
research interests; Papers are not reports prepared in fulfillment of
Rand's contracts or grants. Views expressed in a Paper are the author's
own, and are not necessarily shared by Rand or its research sponsors.

lHoward W. Hallman, "Neighborhood Power: A Ten Year Perspective,"
Neighborhood Decentralization, November-December 1974, Center for Gov-
ernmental Studies, Washington, D.C.



modifying a specific program. Most of the developments over the past
decade, however, have occurred within municipal departments. Here,
different cities and neighborhoods have utilized surveys and polls,

new complaint mechanisms such as ombudsmen, and new neighborhood facil-
ities and organizations.

Since the municipal activities have been the most frequent focus
of citizen participation, my discussion of the goals for citizen in-
volvement will be directed toward the goals stemming from these acti-
vities, and not necessarily from the other traditional types of parti-
cipation. I shall describe five goals and then review the results of
a recent study in which 215l case studies were examined for the degree

to which these goals were achieved.

Five goals for citizen involvement

The existing literature mentions at least five possible goals for
citizen involvement in municipal decisionmaking (see Figure 2):

1. Increase in flow of information between servers and served.

Citizen involvement may produce more information and communications,
so that those providing services know more about service needs and
those using services know more about services provided. The calling
of frequent meetings and distribution of printed materials between
servers and served would be examples. However, in the long run this

goal actually becomes a means for achieving the next four and hence is

lIn all, 269 case studies were originally gathered, but 54 were

discarded on the basis of not meeting certain criteria for research
quality.



not considered as important as the next four.

2. Improvements in service officials' attitudes. Citizen activi-

ties may lead to service officials having a more positive view of their
own role and of the service being provided, or of the client group and
its needs. An increase in sensitivity to client needs might be an
example.

3. Improvements in client attitudes. Citizen involvement may

similarly lead to clients having a more positive view of their role,
of the services being provided, or of the service group and its prob-
lems. A reduction in hostility toward the police might be an example.

4. TImprovements in services delivered. Citizen involvement has

been associated with expectations of better services, as judged by
output (e.g., higher reading scores) or by input (e.g., more teachers
per student).

5. Increase in client control. Finally, citizen activities can

result in clients having the power to implement their own ideas in
service delivery. For example, a local school board can be client-

dominated and act as a governing body for the school district.

Evidence on achievement of five goals

The degree to which these five goals were achieved was assessed
in a recent study that we did with support from the National Science

1
Foundation. The purpose of the study was to review existing case

lRobert K. Yin and Douglas Yates, Street-Level Governments: As-
sessing Decentralization and Urban Services, Rand Corporation, R-1527-
NSF, October 1974. The study is based on work supported by an award



studies of urban decentralization and citizen participation in five
service areas: public safety, health, multiservice programs, educa-
tion, and economic development. The study aggregated the lessons from
case studies of such innovations as police community relations programs
and team policing, neighborhood health centers, little city halls and
local ombudsmen, local school board elections, and community develop-
ment corporations. Though many of these inmovations often used Commu-
nity Action or Model Cities funds, an evaluation of the local CAP and
Model Cities agencies was not included in the study. In aggregating
the lessons from these case studies, incidentally, we used an innova-
tive case survey method, in which a reader-analyst answered the same
set of 118 closed-ended questions, or checklist, for each case study.
The checklist answers, in the aggregate, then served as the basic body
of evidence.l

Figures 3-7 describe the five checklist questions that were used
to review the case studies for achievement of the five goals. When-

ever one of these questions was answered affirmatively, a positive

from the National Science Foundation to evaluate past research con-
sidered of use to policymakers at the local, state, and federal lev-
els. The views expressed in this article are those of the author, and
should not be attributed to NSF. This study on citizen participation
is one in a series of 40 NSF-supported projects assessing policy re-
search in the field of municipal systems and human resources. The
other studies range from the evaluation of policy research on the ef-
fectiveness of juvenile delinquency prevention programs to an evalua-
tion of research in the area of residential solid waste management.
Persons interested in receiving a list describing the 40 policy-research
evaluation projects should write: RANN Document Center, National
Science Foundation, 1800 G Street, N.W., Washington, D.C. 20550.

lFor further description of the application of this methodology,
see Robert K. Yin and Karen Heald, "Evaluating Policy Studies by Using
the Case Survey Method," Administrative Science Quarterly, in press.



outcome was tallied. Individual studies could report more than one
outcome or none at all. The figures also contain examples of the types
of case study evidence that were used to answer these five questioms.
For instance, on the first question, any indication of an increased
number of meetings between service providers and users or of the an-
swering of client inquiries constituted grounds for judging that an
increased flow of information had occurred. As a second example, for
increased client control the case study had to indicate that service
users were able to implement some of their own ideas in organizing ser-
vices. This could mean the appointment of staff, control over the
planning or budgeting for a project, or the election of representatives
who then administered the service.

This use of the case study evidence did not attempt to differen-
tiate these outcomes according to their degree of importance. On
improved services, for instance, evidence regarding increased service
inputs was weighed equally with evidence regarding increased service
outputs. And in general, it should be pointed out that most of the
outcomes were of a minor nature. Nevertheless, the main focus of our
discussion here should be on the frequency with which each of the five
goals was achieved and on the implications of even these rudimentary
tallies.

Figure 8 shows that the two dominant outcomes for all case studies
were an increased flow of information and an improvement in services.
In other words, about 66 percent of all studies reported an improvement
in services, and about 61 percent reported an increase in information

flow. The other three outcomes each occurred in less than 25 percent



of the cases, with improvements in service officials' attitudes being
reported most infrequently, or about 15 percent of the time. Besides
looking at these straightforward frequencies for each goal taken
singly, we also examined the data for evidence of potential tradeoffs
among the five goals. That is, a prevailing commentary about citizen
participation is that certain outcomes tend to occur only at the ex-
pense of other outcomes. In particular, increased citizen control is
often thought to occur at the expense of improvements in services, or
vice versa.

To test this and similar hypotheses regarding the relationships
among the five goals, we did cross~tabulations for the 215 case stu-
dies, with each paired combination of the five outcomes being examined.
The results showed only two statistically significant relationships,
and both of them were positive: First, increased client control was
positively related to improved services (see Table 1) and second, im-
proved service officials' attitudes were positively related to improved
client attitudes (see Table 2). None of the other paired relation-
ships was statistically significant (see Table 3). These cross—
tabulations thus showed that there were no negative tradeoffs among
the five outcomes and should raise hopes that citizen participation
can produce desirable outcomes for all parties concerned.

Our study went on to examine the other characteristics of decen-
tralization and participatory activities that were associated with high

. 1
rates of success on these five outcomes. But for the purposes of our

lYin and Yates, op. cit. The executive summary of the study is



discussion at this meeting, what can we say we learned about goals for
citizen involvement? There are at least three lessons.

First, the low frequency of positive outcomes for improvements in
either service officials' or clients' attitudes suggests that attitudi-
nal changes may be unrealistic goals for citizen involvement. Too
often in the past, new participatory activities have been undertaken
with the hope of reducing alienation or improving attitudes toward
govermment. Yet such attitudes appear to be based on many factors,
not those concerned merely with specific local services, and cannot
be expected to be changed on the basis of citizen involvement in a
specific service. Media coverage, national and even foreign affairs,
and simple awareness of local events, for instance, are all as likely
to be important as citizen involvement in shaping attitudes toward
local government.,

Second, the fact that two-thirds of the cases did report some
service improvements suggests that citizen involvement has had a ser-
vice impact. Certainly these results do not warrant any of the strong-
ly negative interpretations of the overall participatory experience
over the last decade.

Third, and as a reservation about the second point, the reported
outcomes of citizen involvement only seldom included dramatic changes
in the quality of urban life or in the power structure of urban society,
especially of the sort that many expected might follow serious attempts
at citizen participation. And I believe that it is this last lesson

that may be the most important of all, for increased citizen involvement

reprinted in Nation's Cities, November 1974, 12:33-48.



in governmental affairs, like other govermmental reforms, is still only
a reorganization of political and bureaucratic procedure. Reorganiza-
tion of government, in other words, may ultimately have less of an
effect than changes in the business of government. Highway programs,
public housing programs, and régulatory activities such as school de-
segregation laws are all likely to have a more profound effect on citi-
zens and their relationship to government than any type of citizen par-
ticipation activity or other change in government procedure such as
civil service reform or program budgeting. In summary, the reorgani-
zation of govermment may have administrative effects, such as increased
governmental efficiency or increased equity in the decisionmaking pro-
cess. Broader reforms, however, are unlikely, and we should not judge
any reorganization, including citizen involvement, by assuming unrea-

listic goals beyond the expected administrative effects.



Table 1

RELATIONSHIP BETWEEN INCREASED CLIENT CONTROL AND IMPROVED
SERVICES, FOR ALL CASE STUDIES

(n=215)
Improved Services
No
Increased Client Control Yes No Information
Yes 37 7 4
No 91 45 9
No Information 14 3 5
x2=4.77, df = 1, p<.05. (Excludes "no information"
cases.)
Table 2

RELATIONSHIP BETWEEN IMPROVED CLIENT ATTITUDES AND IMPROVED
SERVICE OFFICIALS' ATTITUDES, FOR ALL CASE STUDIES

(n=215)
Improved Service Attitudes
No
Improved Client Attitudes Yes No Information
Yes 19 23 11
No 4 105 3
No Information 4 1 45
x 2= 40.56, df = 1, p<.001. (Excludes "no information"

cases.)
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Table 3

CROSS—TABULATIONS AMONG FIVE OUTCOMES
(Values of ¥ 9

Improved Ser- Improved
Increased vice Officials'| Client Improved
Information| Attitudes Attitudes Services

Increased
Client
Control

Increased
Information

Improved
Service
Officials'
Attitudes

Improved
Client
Attitudes

Improved
Services

Increased
Client
Control

1.24 -

*k
2.61 40.56 -

2.94 0.05 0.44 -

*
1.29 0.79 0.00 4.77

*p<.05
*%p<. 001

(df = 1, n = 215 for each cell)
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Figure 1

TYPES OF CITIZEN INVOLVEMENT
AT THE LOCAL LEVEL

Traditionally Qutside Municipal Departments

Voting

Complaints to Legislators

Court Cases

Civic and Political Organizatiomns
Newspaper Hotlines

Traditionally Within Municipal Departments

Citizen Surveys or Polls

Neighborhood Meetings Between Officials
and Citizens

Complaint Mechanisms

Neighborhood Facilities

Citizen Boards and Organizations

Figure 2

FIVE POSSIBLE GOALS FOR CITIZEN INVOLVEMENT

Increase flow of information

Improve service officials' attitudes
Improve client attitudes

Improve services

Increase client control

O 0 0 O0ooOo



-12-

Fig. 3 —~ INCREASED FLOW OF INFORMATION

One question in the checklist dealt with increased social contact
or passage of information between servers and served. Examples of evi-
dence from specific case studies were:

"The Public Information Office handles some 4,000 complaints
and 8,000 walk-in requests for information annually."

"During the first three months, the paraprofessional recep-
tionists served 20,000 clients."”

", . . outreach workers helped clients to complete forms and
prepare letters on the client's behalf . . ."

", . . the health education aides carried out a community

survey to determine residents' perceived health problems . . ."

"The school . . . produced a widely acclaimed community in-
formation manual which was distributed to every parent or
family . M

A total of 132 or 61.4 percent of all the studies indicated that an in-
ecrease in information had occurred as a result of the decentralization
innovation.

Fig. 4 —-- IMPROVED SERVICE OFFICIALS' ATTITUDES

A second checklist question dealt with any evidence that service
of ficials had a more positive attitude toward either the service being
rendered or the clients as a result of the innovation. Examples of evi-
dence of positive and negative outcomes were:

"[As assessed on a questionnaire], teachers and administrators
perceived [the decentralized schools] to have a stronger,
freer intellectual atmosphere and a more growth-inducing cli-
mate."

", . . police officers responded 'yes' when asked whether they

thought [the unit] had improved police-community relations."

"The [new decentralized police] teams never became popular
with non-team members, . . . and [there were] recruiting
difficulties.”

", . . [survey results show] agencies which work within little
city hall facilities generally feel the program has helped
them relate to the city and reach citizens more effectively by
their proximity."

A total of 27 or 12.6 percent of the studies indicated that service
officials' attitudes had improved as a result of the decentralization
innovation.
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Fig. 5 -~ IMPROVED CLIENT ATTITUDES

A third question dealt with changes in client attitudes, either
toward service officials or the services rendered. Examples were:

". . . [A majority of the] residents surveyed expressed agree-
ment with the statement, 'I believe the program makes my neigh-
borhood safe.'"

"Citizens view branch city halls as a convenience to them in
those areas where service is good. The branches reinforce
community identity . . ."

". . . students [in the decentralization program] responded

positively to forty statements about the police, requiring re-
sponses from favorable to unfavorable on an ll-point scale . . .

"Community board members surveyed gave a high rating for the
community officer program . . ."

"Patients were asked to rate their satisfaction with services
and to note whether they knew the staff person who had served
them . . ."

A total of 53 or 24.7 percent of the studies indicated that client atti-

tudes had improved as a result of the decentralization innovation.

Fig. 6 -- IMPROVED SERVICES

The fourth outcome concerned improvements in public services that

could be attributed to the decentralization innovation. Examples were:

"Over a three-year period roughly $2 million [in loans] have
been provided to forty-eight local firms."

". . . more than 1,450 houses have been renovated in a program
that has employed over 900 formerly unemployed and unskilled
youths."”

"[Before the clinic was expanded, there were] 350 patients per
month. Afterwards, the average was 550 patients per month."

"1,000 patient visits were analyzed for the average number of
diagnostic and treatment actions, and the results compared with
those of three non-poverty clinics."

"For calendar 1970, 1,887 individuals were registered at the
center and participation [in its service activities] totaled
47,438."

"[The program has resulted in] . . . 135 ditches being cleaned,
55 streets repaired, 45 lots cleared, . . ."

A total of 142 or 66.1 percent of the case studies indicated an improve-

ment in services attributable to the decentralization innovation.
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Fig. 7 —— INCREASED CLIENT CONTROL

The fifth and last outcome was reflected in the checklist ques-
tion on the clients' ability to implement their own ideas in
organizing services. An affirmative answer to this question meant
that the case study had pointed to some decision that had been made
or heavily influenced by the clients. Examples of this evidence were:

"When the School Board proposed that a community school
coordinator should have a salary of $14,000 and academic
requirements that would have eliminated [neighborhood]
residents from consideration, the [local board] came in
with a counterproposal. Finally, a compromise was reached
that there should be a $10,000 coordinator and a $6,000
assistant coordinator as a resident-in-training for the
job."

"Residents helped to develop the neighborhood youth center
and the drug abuse and new careers programs."

"The [citizen board] chose the site . . . and reviewed
staff appointments for the new health center . . ."

", . . the community boards won the right to appoint their
own local superintendent to either 2- or 4-year contracts.
Previously the local superintendents were named, virtually
for life, by the central board."

", . . forty [neighborhood] residents elected in neighbor-
hood elections and seventeen appointed agency representa-
tives serve on the . . . board, which plans and governs
the . . . program."

A total of 48 or 22.3 percent of the case studies indicated an increase
in client control as a result of the decentralization innovation.
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Fig. 8 -- Results for Five Decentralization Outcomes (n = 215)
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