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ABSTRACT

PARTICIPATORY DEVELOPMENT AND ORGANIZATIONAL EMPOWERMENT:
COMMUNITY FORESTRY IN DETROIT
By
Kerry E. Vachta

Rooted in historical observations of Europe and the United States, modernization
theory errs in its conception of development as linear, its unsubstantiated assumptions
regarding the primacy of economic development and of large scale infrastructure-
centered interventions as facilitative of economic development and its theoretical
treatment of participation. As evidenced by the deindustrialization and depopulation of

urban centers in this country such as Detroit, Modernization Theorists accounted only for

a portion of the development cycle and continued reliance on modernization strategies
has failed to address the resulting economic and social ramifications in these settings.

However, collective efforts of Detroit citizens to reclaim their city in local efforts
to establish mutual reliance and economic independence belie to the presumed linearity
of the development process. Exploring appropriate roles for professionals in supporting
such local initiatives, the Urban Resources Initiative of Michigan State University's
Department of Forestry (URI/MSU) applied participatory development, in the form of
social (or community) forestry 'technologies' borrowed from the South, through
collaborative partnerships with community-based organizations in Detroit.

A review of the literatures in participation, empowerment theory and the
sociological study of community and local organizing as well as in participatory

development, determined several overlapping themes and concerns. A conceptual model
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was derived which posits that involvement in participatory development would facilitate
stronger community cohesion, improved organizing capacity and eventually an increased
ability of local organizations to develop and realize a collective vision for their
communities. This model was tested through quarterly group interviews, bi-annual focus
groups and anonymous individual mail surveys in a multi-level, multi-method evaluation
of the URI/MSU community forestry program which also explored the utility of
participatory development to address the objectives identified by community
organizations in the urban United States.

‘While the participatory approach resulted in a great deal of qualitative data and
important insights on the implications of the program for the seven participant groups, the
sample was too small to conduct analyses necessary to determine the validity of some

aspects of the conceptual model. However, there was provisional support for those

aspects of the model which were specific to participatory develop . The implication:
of involvement in participatory development activities for community cohesion were
inconclusive. However, the data do imply that cohesion could be positively impacted
through participatory development activities. There is much stronger evidence that
involvement in the program positively influenced organizing capacity and moderately
strong evidence for the program's positive contribution to organizational empowerment.
In addition to these impacts relating to organizational capacity and empowerment, the
program was most successful in addressing participants' aesthetic and safety concerns.
Efforts to address economic objectives directly relating to forest products were less
successful, although indirect economic benefits in the form of improved land values were

Teported.
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"Development is people's development of themselves, their lives and their environment.
People cannot develop if they have no power. And development will occur if and only if

the people can organize their own power in their own interests."

-J. K. Nyerere

"People's participation is based on the democratic conviction that there are extra-ordinary

possibilities in ordinary people."

-D. L. Umali

This dissertation is dedicated to the extraordinary possibilities
made real every day by people reclaiming power and rebuilding neighborhoods

through community-based organizations in Detroit and elsewhere...

and to my grandmothers
Marie Vachta, whose strength and courage
taught me the importance of independence and self-determination
and in memory of my Nana, Mary L. Cerny,

who first showed me what dedicated and loving people could do for the world
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INTRODUCTION
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Since the end of the Cold War, the world has been engaged in facilitating the
transition to democratic governance and market economies among the former Soviet bloc
nations (Love, 1991). Billions of dollars in international aid and services of development
consultants as well as the energies of numerous diplomats have been channeled toward
this process. While fostering democratic reform is consistently identified as a priority in
supporting development activities, there are active debates among political theorists
regarding the defining characteristics of democracy (see, for example, Roelofs, 1998 and
Green, 1997). Those debates include whether democracy requires the active participation
of the governed in policy making or is determined by the popular election of
representatives, the role of a political élite in facilitating or impeding democratic
governance, and issues of equity and representation (Green, 1997). In situations where
democratic and economic reform are so intimately linked, the tensions between the two
and the means by which they are established have been subject to close scrutiny. Debates
over development policy and globalization rest largely on the outcomes of these analyses.

Each theoretical model of democracy suggests different approaches to
development. For example, the liberal democratic models presume that economic
security is requisite for democratic reform to be successful. Therefore, economic
development has frequently taken precedence with the assumption that democratic reform
would follow (Blake, 1998). However, in recent years, a number of authors (e.g. Blake,
1998; Muller, Bollen & Jackman, 1995; Adams, 1994) have begun to question whether

is approach has been appropriate or effective. At the heart of the debate is the question
f whether those who have achieved economic security can or will accurately represent

he interests of those who have not and whether a system developed under such







conditions will become more democratic over time. Unfortunately, the evidence to-date
would indicate that it is unlikely that it will. Muller, Bollen and Jackman (1995)
documented that especially in Latin America in the 1970s and 1980s, for instance,
“economic development or ‘modernization’ tended to be associated with declines in
democracy.” Key in their observation is the fact that most formal development programs
have been carried out according to modernization theory with its emphasis on
standardized, large-scale, economically-centered approaches.

Based on the observed patterns of development followed by the U.S. and many
European nations, modernization theory presumes that land-based agricultural and social
systems are "less developed" than are those characterized by industrialization and mass
resource extraction systems (So, 1990). Guided by this theory, many programs rely on
the technical expertise of professional economists, planners, development specialists and
resource managers to determine the goals of development efforts and to design and assess
projects. If local residents are involved at all, it is commonly through the physical labor
of implementation and maintenance. By relying on external direction and applying
"standardized" solutions, these programs are often critiqued as insensitive and
unresponsive to the cultures, interests and needs of the people who will be most directly
affected by them and to the specific ecological conditions within which they are
implemented. Consequently, they may actually exacerbate the very problems they seek
to resolve or may create unanticipated problems in other areas (Thomas, & Chhibber,
1989).

As the prototype for modemnization, the development process in the United States

has been characterized by large-scale projects implemented under the direction of






technical experts with little participation among those most directly affected. Urban
planning and environmental and natural resource management practices in the U.S. can
be particularly technocratic. Federally funded highway and public housing projects, for
instance, attempt to address critical economic problems with standardized large scale
economically-oriented projects. This approach has been dubbed the 'Paradigm of Things'
(Chambers, 1995) because of its presumptions that construction of the right infrastructure
will provide the context within which ongoing economic improvements and, by
extension, resolution of other development concerns, can take place. While these
approaches have generated technological and economic gains, they have also generated a
number of important unintended cultural, ecological and social consequences which,
given their scale, have proven difficult to redress. Furthermore, given the level of
analysis, typically regional or national, economic impacts on the local level which may
be less consistent, are sometimes overlooked. For example, while metropolitan regions
in the U.S. may be enjoying great economic growth and expansion, deindustrializing
central cities are often experiencing critical depopulation and job loss (Boggs, 1998).

In response to the questionable success of and increasing resistance to top-down
techniques, public involvement has been increasingly incorporated in planning efforts
both domestically and internationally, and more participatory alternatives have been
implemented in some cases. The resulting development projects would be expected to
encounter less resistance, be more cost effective and require less ongoing support from
any centralized authority (Lane, 1997; Adams, 1994). Public participation incorporated
in the service of these professionally-defined goals has been referred to as 'instrumental’

or 'functional' participation (Nelson & Wright, 1995). However, several authors have






questioned this definition of participation (e.g. Arnstein, 1969; Wandersman, 1981;
Peiris, 1997). 'True' participation, they contend, allows for shared power and
responsibility as well as community control. Such 'transformational’ participation
(Nelson & Wright, 1995) is predicated on the need to transform the relationship between
professionals and local residents to one that serves the needs and interests of the
community by shifting the locus of power to community members.

Development activities relying on transformational participation are referred to as
'participatory development' and are more consistent with participatory models of
democracy. These models assume the right of citizens to participate in planning and
decision making that will directly affect them and their communities (Roelofs, 1998). In
these approaches, professionals work in partnership with community residents to identify
local needs and interests and to develop solutions that are culturally, socially and
environmentally appropriate. The solutions focus on human, social and community
development with the presumption that empowered communities will be better able to
ensure their future needs are addressed whether directly through the products of their
development projects, or indirectly through political or economic channels.

One such participatory approach to development is social (or community)
forestry. Originally intended to address the needs of rural communities in the non-
industrialized world, social forestry calls for the formation of close partnerships between
communities and natural resource professionals. The approach results in small scale,
highly participatory projects controlled by local residents to whom the benefits directly
accrue. While some misapplications of these approaches have been documented (Shiva,

1989), appropriately implemented they can be more successful in meeting local interests
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and needs and are more sensitive to specific cultural and ecological settings than are more
technocratic methods (Rebugio, 1985).

In pursuit of these objectives, participatory development practitioners such as
social foresters typically work in partnership with established community-based
organizations. These groups represent a form of participation-in-community evolving
organically among community residents already working on behalf of community
interests and aware of local concerns and resources (Pretty & Scoones, 1995). As
Arnstein (1969) suggests, such groups represent an established power base among
residents which may help to ensure that the principles of transformative participation are
upheld in the partnership. The activities of participatory development should foster the
consolidation of a shared vision for the community and collective effort in achieving that
vision, in addition to providing opportunities to build new skills and greater
understanding of the role and impact of existing power dynamics affecting the
community. Thus, the process would be expected to contribute to the organizing capacity
of participant groups and eventually to their ability to realize their collective vision. This
closely parallels Rappaport's (1987) definition of empowerment, “empowerment is a
process by which people, organizations, and communities gain mastery over issues of
concern to them.” In other words, participatory development activities should facilitate
organizational empowerment (Rappaport, 1977; Speer & Hughey, 1995; Saegert &
Winkel, 1996).

However, while Rappaport's (1977) initial definition reflected an ecological

analysis of the concept at the individual, organizational and community levels, the

extensive literature in empowerment has focused almost exclusively at the
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individual/intrapsychic level of analysis. The authors of two important exceptions have
attempted to develop models of empowerment at the community/organizational level
based on empirical work with networks (Speer & Hughey, 1995) and individual
community organizations (Saegert & Winkel, 1996). While these models provide support
for the expectation that involvement in participatory development may well contribute to
organizational empowerment, they fail to explicate the mechanisms through which that
might occur. Based on a synthesis of those models in combination with lessons from the
literature in the sociology of community and community organizations, the current study
tests a model of the processes of organizational empowerment through participatory

development.

The Current Study
The investigation takes place in the context of the Urban Resources Initiative

program of Michigan State University’s Department of Forestry (URI/MSU). In 1991,
the URIMSU program was established to test the potential for social forestry approaches
to help address some of the social, economic and environmental issues faced by residents
of urban centers in the United States. A surprising number of parallels exist between
these settings and those in which participatory development initially evolved such as
growing problems of air and water contamination, shifting land-use patterns, high levels
of poverty and unemployment and increasing reliance by local governments on large
scale technological “fixes.” Additionally, the settings are each characterized by active
local networking and development of citizen organizations; from farmer's alliances in

rural settings to urban neighborhood associations, working to identify and develop
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innovative strategies for addressing common concerns. By applying the social forestry
technologies first developed in rural settings in the non-industrialized world to the urban
United States, URI/MSU represents a fundamental shift, both in the direction of flow of
development thought, from North ! South to South ! North, and in domestic approaches
to urban natural resource planning, from technocratic to participatory.

To-date, participatory natural resource management and development activities
have been undertaken primarily in rural communities in Southern nations where, perhaps,
some of the more romantic notions of community as gemeinschaft (Bell & Newby, 1971;
The Lumpen Society, 1997) are not too far from reality. In these settings, the
presumption that the majority of residents share a common heritage, religion, culture and
related values may be well-founded. It is, furthermore, not too far-fetched to assume that
residents of such areas are likely to benefit collectively from small-scale participatory
development activities. When one farmer’s fields lay baking in the sun during the dry
season, everyone’s fields might benefit from irrigation. When there is no more fuelwood
within walking distance of the village, everyone must find an alternative fuel source. But
what about communities more appropriately characterized by neogemeinschaft (Rivera &
Erlich, 1995)? Could participatory development strategies facilitate the efforts of
community organizations in urban settings to address local environmental, social and
economic concerns and what other implications might involvement in such endeavors
have for those organizations? The current study examines the utility of participatory
development in building community empowerment through the mediating structures of

community-based organizations in such settings.
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Working with block clubs and neighborhood associations in Detroit, the
URI/MSU program facilitates the development of community-based forestry projects
which address locally defined needs and interests, including the reclamation of the city’s
vacant lots. Because community residents seldom have a role in setting the agenda for
traditional urban development programs and impacts on local social and political
organization has seldom been an identified objective, there has been little assessment of
whether such programs can meet the goals of local citizen’s organizations. Thus, the
current study expands on conventional program evaluations to explore the impact of the
URI/MSU program on broader community-identified objectives such as building
organizing capacity and political empowerment.

The purpose of the study is to contribute to both the conceptual and professional
literatures exploring the mechanisms and utility of participatory development as a
community-organizational empowerment strategy because these outcomes reflect both
the theoretical questions of interest as well as practical considerations regarding the
potential of participatory development in the urban United States. Through a blend of
participatory development and participatory research strategies, the study fills two
important gaps in the existing literature. First, it provides an empirical assessment of the
utility of participatory development applied in the urban United States. Second, it offers
an analysis of the mechanisms of empowerment at the organizational rather than
individual level, as influenced by participatory development.

The problem of modernization, both in theory and in practice, are explored in
Chapter 2. The history and evolution of urban areas in the United States, for example,

serve as dramatic examples of the implications of modernization-driven development.
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Perhaps no city better typifies the consequences of modernization than Detroit. The
history and evolution of the City as it reflects on modernization theory as well as the
efforts of community-based organizations to reclaim the city, including through the
URIMSU community forestry program, constitute the case examined by the current
research as discussed in Chapter 3. Given its reliance on collaborative partnerships and
local identification and accruement of benefits, social (or community) forestry can be
seen as a form of participatory development, an alternative development paradigm
centering local human, social and community development. The theory and practice of

participatory development is described in Chapter 4. Given the dearth of empirical

analyses of participatory approaches to development in the urban United States, a
conceptual model of the mechanisms through which such an approach might be expected
to influence the capacity of local organizations to address a broad range of social and
development objectives is derived from the related literatures in participation and
empowerment theory and the sociological study of community and local organizing. The
methods through which that model, as well as the potential for participatory development
in the form of community forestry to address community-identified objectives in the
urban U.S., were tested are explored in Chapter 5. Data were analyzed in two phases.
The first, a process evaluation, assessed whether the URI/MSU program did indeed
reflect the principles of participatory development. The results of that analysis are
presented in Chapter 6. The second assessed the validity of the conceptual model.

Results of that conceptual analysis are presented in Chapter 7. Finally, the implications
of these results for participatory development, both in theory and in practice are discussed

in Chapter 8.
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CHAPTER 2

OUTSIDE-IN AND TOP-DOWN:
THE PROBLEM OF MODERNIZATION IN DEVELOPMENT
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Early development theorists proposed modernization theory based on historical

observations of the development processes of Europe and the United States (So, 1990).

According to modernization theory, development is a process through which societies

evolve from “primitive” to “civilized;” characterized by qualities consistent with what

Téinnes referred to as Gemeinschaft and Gesellschaft respectively. As described by Levy

(1967, cited in So, 1990), ‘relatively less modernized’ societies are decentralized,

informal, traditional collectives which are characterized by a high level of self-

sufficiency and low compartmentalization of life; the antithesis of modernized societies

(Table 1). This transition in social and economic structure was viewed by modernization

theorists to be natural and desirable (So, 1990). In contrast, while community

Specialization of
organization

Compartmentalization
of life

Interdependency of
organization

Relationship emphasis
functional diffuseness

Degree of centralization

Generalized media of
exchange and market

Bureaucracy and family

consideration

Town-village
Interdependence

Relatively Nonmodernized
Societies

low
low
low (high level of

self-sufficiency)

tradition, particularism,
functional specificity

low

less emphasis

precedence of family
norm (nepotism as a
virtue)

one-way flow of goods

and services from
rural to urban contexts

Relatively Modernized
Societies

high

high

high

rationality, universalism,

high
more emphasis

insulate bureaucracy
from other contacts

mutual flow of goods
and services between
towns and villages
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sociologists writing at the same time (e.g. Redfield, as cited in Effrat, 1974; Stein, 1960;
and Vidich and Bensman, 1958) often agreed that such a transition inevitably evolved
from the processes of urbanization and industrialization, they hardly viewed these results
as desirable. Instead, for these sociologists, the transition was associated with a decay of
traditional society and a loss of community, along with its presumed attendant social
goods. Given that development efforts in the twentieth century, both internationally and
domestically, have exemplified the proscriptions of modernization theory, it would seem
that modernization theorists had greater influence with policy makers than did the

sociologists. As Harvey (1990) observed, “...a corporate capitalist version of the

Enlict 1

project of dev for progress and human emancipation held sway
as a political-economic dominant.” In describing the intellectual bases of modernization,

Harvey goes on to explain,

The belief in linear progress, absolute truths, and rational

planning of ideal social orders, under standardized

conditions of knowledge and production was particularly

strong. The modernism that resulted was, as a result,

‘positivistic, technocratic, and rationalistic’.
Contrary to the realities of deindustrialization and the current political fashion of calling
for a return to “traditional” decentralized social and political systems, modernization
theorists assumed that the development process reflected a sort of socio-economic
evolution: linear and irreversible. They viewed those nations which had achieved
modernization as more ‘advanced’ than non-modernized societies. Hence, the processes
of bureaucratization, urbanization and industrialization followed by the U.S. and other

Northern industrialized societies characterize the hegemonic, or archetypal, expression of

modernization. Since the U.S. was considered the most economically successful nation,




s measured by
the most develo
(espite the num
£60NOMIIC SUCCE
Thus. the task ¢
facilitating the
“raditional” c¢

Interdependent

Modernizatio
In man
development.
conducive to
have, a5 a reg;
those most g
control have |
developmeny
eIy on the ¢y
TeSource mar
Projects. U
Hvemmeny
f\‘(\]ogica] 2

tffons‘ As



as measured by growth indicators such as the gross national product (GNP), it constituted
the most developed in the minds of those operating under such assumptions (So, 1990),
despite the number of communities within the nation which have not benefited from its
economic successes; sometimes referred to as "the South in the North" (Boggs, 1998).
Thus, the task of the development professional has conventionally been perceived as
facilitating the linear process through which communities and nations evolve from
“traditional” collectives of extended families pursuing their own subsistence to become

interdependent participants in the global market economy.

Modernization And Technocratic Planning
In many cases, ‘development’ has been primarily construed to mean ‘economic

development,” which is often pursued through the construction of infrastructure
conducive to increased industrial activity and commercial competition. These efforts
have, as a result, frequently been undertaken on a large-scale with little participation from
those most directly affected, even as demands for increased participation and local
control have been growing among communities subjected to such externally-driven
development efforts. Given their scale and advanced technical nature, such programs
rely on the expertise of professional economists, planners, development specialists and
resource managers to determine the goals of development efforts and to design and assess
projects. Unfortunately, these projects are often implemented in a top-down approach by
government and agency professionals, sometimes with little foreknowledge of the

ecological and social factors which would potentially determine the outcome of such

efforts. As a result, the benefits are often short lived and accrue primarily to the
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economic and political élite (Amanor, 1994; Colchester, 1994; Gadgil & Guha, 1994;
Chambers, 1995; Curtis, 1995; Nelson & Wright, 1995). There are also often a range of
unintended social (Shiva, 1989), economic (Clayton, 1983) and environmental (Uquillas,
1985; Welsh Brown, 1988; Brown, 1989) costs unaccounted for in project planning
which seldom fall on the same groups who receive the benefits of the projects
(Chambers, 1985).

The failure to recognize or incorporate the expertise of local people is among the
most commonly cited causes for the failure of large-scale development projects
(Thompson, 1991; Welsh Brown, 1988). This unfamiliarity with local conditions results,
in part, from development practitioners preference for technological, positivistic and

empirical approaches over those based on indigenous knowledge. As Hatch (cited in

Chambers, 1983) noted,

The development profession suffers from an entrenched

superiority complex with respect to the small farmer. We

believe our modern technology is infinitely superior to his.

We conduct our research and assistance efforts as if we

knew everything and our clients nothing.
Local residents are seldom involved in planning and decision making activities. Instead,
public participation is typically constrained to non-binding input and perhaps in the
involvement physical work of project implementation while development professionals

and practitioners make important decisions regarding the design and objectives of

development programming. In addition to the uni ded negative cc

quences that
sometimes arise as a result of the failure to include the insights of those most intimately
acquainted with the local culture and environment, such reliance on technical expertise

has been critiqued as being at odds with democratic principles (Press, 1994).

15
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Expanding The Development Agenda
While economic development remains central to modernization driven

development practice, practitioners have begun to realize the relationship between a
broader range of social issues and development concerns. For example there is growing
awareness of the inherent connection between poverty and misuse of local land and
resources (Vatikiotis, 1992). Some development agencies have begun to expand their
policies to include these related social factors as a result, although residents still seldom
have a voice in determining which social factors are included in program agendas.
Institutions such as the World Bank, for example, have begun to acknowledge the
necessity of incorporating a wider range of issues in its efforts to address global poverty.

The Bank now cites improving political stability and human capital, and ensuring

safeguards for the poor during reform implementation as important to economic growth
in Africa (Lewis, 1994). Robinson and Schmitz (1989) propose that international lending
programs should further incorporate an understanding of a country's cultural,
institutional, and political dynamics to minimize economic impact on the poor and to

avoid social upheaval. It is believed that increasing familiarity with the cultures and lives

of the people of recipient nations could lead to development and implementation of more
appropriate and, hence, more successful development efforts (Clements, 1993).

Whether this familiarity will lead to more locally-appropriate solutions or simply
to wider acceptance of standardized approaches is contested, however. Giddens (1990)

suggests that, through globalization, modernity

displaces. .. localised influences... with an expression of
distant events. .. ‘placed into’ the local environment rather
than forming an organic development within it.... A
feature of displacement is our insertion into globalized
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cultural and information settings, which means that
familiarity and place are much less consistently connected
than hitherto. This is less a phenomenon of estrangement
from the local than one of integration within globalized
‘communities’ of shared experience.

Other observers suggest, however, that the challenges and economic limitations of the
expanding global economy will inherently prevent continued development of non-
participatory "mega-projects" (Roeloffs, 1998; Sandstrom, 1994). According to these
authors, new strategies will include increased adaptability of programs to specific
cultures and to political, social and economic conditions. Additionally, guidelines for
recipient nations will be focused on investment in "basic social services" and "efficient
and sustainable growth" rather than strict alignment with externally-imposed economic
structures (Salop, 1992). While many authors applaud these shifts, others note that
incorporating a broader agenda has not necessarily led to increased involvement or
control among communities affected by the resulting development efforts which, given

their broader agendas, may have an even greater impact on their lives.

Increasing Participation in Development

Despite, or perhaps because of, the prevalence of technocratic decision making,
resistance to top-down development programs has been growing globally, as illustrated
by the growing environmental justice movement in the United States (Bullard, 1994) and
the grassroots movements around issues of environment and development in the South.
Reviewing much of the literature on participation in development and natural resource
planning to-date, however, Lane (1997) observes that participation has typically been
implemented in an "enlightened top-down" approach which “can be very effective in

achieving agency objectives” without challenging the underlying principles of
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modernization. Those designing such programs are typically interested in how functional
participation (Nelson & Wright, 1995) can be utilized to facilitate achievement of the
goals of the sponsoring organizations and agencies such as improving cost effectiveness
and efficiency, reducing labor for staff and minimizing resistance among impacted
communities. These are seen as crucial factors in generating support for development
projects and recruiting participants to those efforts. Awareness of such practical benefits
may attract professionals to include greater functional public participation in
development planning.

Consistent with these predictions, a shift toward incorporating participation
among people directly affected by the programs is building (Serageldin & Noel, 1990;
Stokes, 1993). Social Dimensions of Adjustment (SDA), for example, is a formal World
Bank program for increasing community participation (CP) (Adams and Rietbergen-
McCracken, 1994). According to Bank policy, CP serves four goals: strengthening
participants' organizational abilities; improving project effectiveness; enhancing
efficiency and cost-sharing; and guiding participants toward independence. On the face
of it, this policy seems to address a much broader social agenda for development
including enhancing independence over facilitating economic integration, contrary to
modernization's proscriptions. Yet, the policy only requires CP in cases where the
purpose of the project is to empower participants and develop their organizational
abilities, where participants will identify their own needs, where the interactions between
participants and project leaders are frequent, and where Bank personnel believe the
project can be better managed by participants (Paul, 1987). It does not require that Bank-

funded projects incorporate any of these conditions. As a result, argue Adams and
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Rietbergen-McCracken (1994,) the Bank has not sought the required level of
participation through the SDA program to achieve sustained poverty reduction. Thus,
although its institutionalization is an important step in recognizing the importance of
using community participation to incorporate local knowledge and values in decision
making processes and to facilitate community empowerment, the SDA program has been
criticized for failing to politically empower the poor (Gibbon, 1992).

Development workers in the United States, and other countries with similarly
professionalized approaches to natural resource planning often rely on public
involvement strategies, such as official public meetings to similar result. These methods
may be culturally inappropriate for many communities, both domestically and
internationally (see, for example, Knowlton, 1976). Furthermore gender or other power
stratifications may systematically inhibit participation by some members of a community
(Hoskins, 1980; Thomas, 1991; WIN, 1994). Moreover, in many communities, formal
leadership may be more a reflection of wealth and power than of popular support
(Chambers, 1983). When seeking public input, development practitioners may not realize
or may fail to address the fact that self-identified community leaders may not actually
represent the interests of local people. Similarly, the most vocal groups demanding
involvement in planning activities may also fail to reflect the full range of values of those
who will be affected by management decisions. Still, many natural resource
professionals will tend to work most closely with these groups because their
representatives seem knowledgeable about the issues due to their ability to present their
positions in a manner the manager finds valid and easily understandable. They may also

hold values similar to the manager's and they often share common language and .
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communication patterns (McDonough, 1992). Thus, while opportunities for public input

have been increasing, few citizens have decision-making power. As Naples (1998) noted,

Because community involvement is solicited, it does not

necessarily follow that national and local governments will

divide authority and decision-making powers with those

whose input is sought.
A manager ignorant of these dynamics who attempts to utilize these forums may be left
baffled as to why no one shows up, they show up but do not participate as s’he expects or

the information provided turns out to be invalid (Cernea®, 1985; McDonough, et al,

1994).

Assessing Participation in Practice

Several studies have been conducted to determine and codify the forms of
involvement typically utilized by development professionals. One of the most well
known and enduring models of participation derived from such a study is Amstein’s
(1969) “Ladder of Citizen Participation” designed for use in practitioner training during
the implementation of the Model Cities programs in the United States in the early 1970s.
Beginning at the bottom, the eight ‘rungs’ on this ladder fall into three subsets. The ‘non-
participation” subset includes manipulation and therapy while informing, consultation and
placation, are all labeled ‘degrees of tokenism.” Partnership, delegated power and citizen
control, are considered ‘degrees of citizen power’. The assumption of the framework is
that only those forms falling in the ‘degrees of citizen power’ subset constitute “true”
participation. Like many of the frameworks of participation, Amstein’s indicates a
preference for citizen-initiated approaches based on the assumption that local people and

organizations should have the power to initiate and carry out programs on their own

20



pehalf (e.g. Lan
(ifizen ininanV
responding on)
their request dc
authors warn
assistance unle
They thus adv
broader range
(1997) and W
seldom achien
Based
States at that
those efforts:
objects. He
make the ma
despite regy]
fr°qllemly ol
have the opr
the chojce 0
feodbagy |
Mofessiong

the Wiyl

fQT Ihe appr



behalf (e.g. Lane, 1995; Minkler & Pies, 1997). While agreeing that responsiveness to
citizen initiative is vital, others (e.g. Curtis, 1997; McDonough, et al, 1994) counter that
responding only to those groups already aware of resources and expertise available upon
their request does nothing to challenge the existing structure of privileged access. These
authors warn that many communities will never become aware of available resources and
assistance unless professionals reach out beyond the groups initiating contact with them.
They thus advocate a partnership approach through which the needs and interests of a
broader range of communities might be met. As illustrated by the reviews by Peiris
(1997) and Wandersman (1981), however, technocratic approaches to development
seldom achieve even this standard of shared power.

Based on a review of community development programs active in the United
States at that time, Wandersman (1981) described four forms of participation utilized in
those efforts: no participation, feedback, self-planning and creation of parameters and
objects. He reported that professionals and government representatives continued to
make the majority of decisions that would affect communities with little or no input,
despite regulatory requirements to the contrary. Thus, ‘no participation’ was the most
frequently observed “form of participation.” The author referred to cases where ‘users’
have the opportunity to provide their ideas or opinions, which the professional then has
the choice of whether or not to incorporate in planning and implementation as the
‘feedback’ level. At the next level, users are offered a ‘choice’ between two or more
professionally generated or government condoned options. This process is reversed in
the ‘self-planning’ process where communities generate several alternate plans submitted

for the approval of professional planners. Finally, Wandersman labeled cases where the
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‘users’ operate with no preconceived guidelines from professionals as the ‘creation of
parameters and objects.’

Similarly, reviewing World Bank sponsored development projects claiming a
participatory nature or component, Peiris (1987) identified four interpretations of
participation utilized in international development programming: acquiescence,
concurrence, feedback/co-optation and real participation. In the programs relying on
acquiescence, ‘beneficiaries’ are passive recipients who are expected to simply appreciate
the generosity of their ‘benefactors.” While there are cases where the need for immediate
material assistance is so great that such approaches may be appropriate, including some
famine or natural disaster relief efforts, Peiris and others (e.g. Nelson & Wright, 1995)
note that these programs never challenge the structures creating that need. Instead, they
can exacerbate it by creating further dependence on external agencies. When donor
interests shift, the community is often left in the same situation it faced prior to the
‘relief” effort.

The second level of participation Peiris identified is labeled ‘Concurrence.” In
these cases, local residents may be allowed the option of receiving a service (such as an
educational program) or not, but with little opportunity to participate in identification of
the needs to be addressed or to suggest modification to the services delivered. They may
be expected to participate in the implementation of the program, however, and failure to
do so can reinforce the development practitioners’ notions of superiority while labeling
resisters as lazy or ignorant of their own needs (Lane, 1997.) In response to such
thinking, Banefield (1967, cited in Bell and Newby, 1971) described a set of commonly

held but simplistic and unsubstantiated explanations for the lack of community
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participation. Among these are the notions that people living at subsistence levels are too
busy with survival issues to care about or have time for involvement in planning
activities, even if their lives will be dramatically impacted by the decisions made.
Another is the presumption that the poor are too 'ignorant' of the political forces
influencing their living conditions to take effective action to change them.

Banefield hypothesized that these presumptions reflected the cultural biases of the
researchers more than any actual differences in public participation among the poor; a
hypothesis that was supported by Taylor's (1990) critical study of participation in the
U.S. environmental movement. Taylor contended that the presumption of non-
participation among people of color and the poor might be based on culturally biased
definitions of the kinds of activity used to define political participation. Taylor
documented that when community-based activities are included, people of color and
those of low economic status are at least as active, if not more so, than are those more
conventionally expected to be. Yet, some of these assumptions continue to be accepted
explanations for professionals’ failure to challenge conventional dimensions of power.
For example, they are common sentiments in the literature pathologizing the ‘permanent
underclass.” Examples include the Moynihan Report of 1969, which defined the debate
and response to race-based oppression in the United States in the ensuing years, and
Wilson’s (1987) The Truly Disadvantaged which, while examining structural causes of
chronic economic and social disenfranchisement, does so within a victim blaming (Ryan,
1976) framework. Based on this thinking, many social scientists and non-governmental
organizations erroneously presume that the poor are less active in democratic forums

because their economic needs are too pressing to allow such involvement (Cole, 1998;
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Perkins, Brown & Taylor, 1996; Wandersman, 1981) and sometimes justify their failure
to incorporate local participation on these bases.

At the third level, which Peiris labeled ‘Feedback’ or ‘Co-optation,” residents are
expected to be more active participants in the implementation of development projects
but have no more voice in planning or decision making than at the previous levels.
Instead, they are expected to follow instructions and show initiative through physical
labor. In part because of the level of misrepresentation potentially involved in referring
to such activities as 'community participation', Peiris reserves her most biting critique for

this form of “participation.” She observes that

outsiders are seen as 'benevolent despots' by the receiving
communities, while the co-optation of the latter is
euphemistically, but deliberately misnamed and integration
into a predetermined process of development in the
planning of which they have no part passes off as actual
participation.

Finally, according to Peiris, “Real participation... involves three dimensions:
people's involvement in decision making; their voluntary contribution to implementation
of decisions; and the collective sharing of the benefits of their effort." Peiris’ review of
World Bank projects failed to identify any as community-initiated. Thus, her definition
of "true participation” is less stringent than either Wandersman's or Arnstein’s because it
accepts citizen 'involvement in decision-making' rather than full community control as
the most participatory model.

Peiris further notes that the prevalence of professionally-driven ‘participation’ she
observed is consistent with an earlier study by Brodhead (1988) in which he found that
only 22% of the 51 programs surveyed incorporated participation. Of these, 24%

evidenced low participation, 36% utilized moderate participation and only 18%
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incorporated high levels of participation. Similarly, in reviewing participation in World
Bank sponsored programs, Nelson and Wright (1995) document that in 1991, "...20
percent of Bank staff are responsible for 70 per cent of participatory projects, and only...
13 per cent of projects in the Africa Region portfolio had primary stakeholder
participation.”

Beyond these differences between the efforts to incorporate participation in
development programs, it is possible for those involved in the same effort to have

different ideas about the purpose and meaning of that participation. Nelson and Wright
(1995) note that,

Askew found five different objectives put forward for
community participation by actors in the same project... To
a donor agency, community participation might represent a
mechanism for increasing effectiveness and making the
input more organizationally sustainable; to project
management, it might indicate voluntary (cheap) labour; to
local women it might be the chance to have a voice for the
very first time. While these objectives do not conflict, they
do not completely coincide either.

Thus, participation in development activities is contested both in terms of its purposes

and the types of activities that constitute 'true participation.'

CONTESTED ISSUES:
DEVELOPMENT, PARTICIPATION AND COMMUNITY

While there has been increasing focus on community participation in
development, there is little consensus on what that means, both in terms of how
‘community’ should be defined and how involved it must be in order to constitute
‘participation’. Both 'community' and 'participation' are often considered “inherently”

80od, as is 'development' for that matter (The Lumpen Society, 1997). A great deal of
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literature explores the contested definitions of each of these concepts. Thus, the terms
may be considered 'plastic’ as they are used in the current debates. As Miller, Garsize
and Bavington, writing collectively as “The Lumpen Society" (1997) explain, "Plastic
words are those concepts which have many connotations but which do not have
corresponding denotations; that is, they do not point to anything 'real.”” Thus, in
reference to development, participation and community, debates regarding the ‘defining’
characteristics of the phenomena to which the terms might refer have dominated their
respective fields. While we may long for community, strive for development and demand
participation, none of these terms are yet well defined or clearly understood.

While eluding definition, each evokes a sense of being what is good, and the
debates over competing definitions often center on the researchers’ philosophical or
personal notions of what that might be (Table 2). For example, Roelofs’ (1998) and
Barber’s (1984) definitions of participatory democracy imply a common understanding of
“community” as a collective of citizens voluntarily contributing to a common vision for
the collective good and “participation” as engagement in dialog through which consensus
on such a vision emerges. This definition simplifies the debates around community and
participation and implies a homogeneity of values and power among community
members leading to the expectation that they share a common notion of the community's
interests and can be expected to work collectively to achieve them (The Lumpen Society,
1997).

Similarly, in the case of competing theories of development, those subscribing to
modernization theory may consider integration into the global economy the ultimate good

for any society and, thus, strive toward that goal through technocratic ‘development’
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Term Contested Overview of debate and its
characteristics lationshi curren
Development modernization or Striving to achieve integrated, capitalist

mass-consumption economy through large-

sustainable self- scale meta-development projects or focused

reliance on development of skills and resources
necessary for self-reliance and to achieve
locally defined goals and visions.

Participation functional or In service to goals of professional, agency,

or government; e.g. improved efficiency, cost-

transformational effectiveness, reduced labor and resistance.
OR challenging the existing power structure
and working in service to needs, interests
and vision of participants.

Community location, Definition of community based on

propinquity, belongingness, identity,

relation, and/or function. Debates about the existence
and character of urban communities and

institution implications for response to urbanization and

work in urban settings.

Table 2: The Plastic Terminology of Participatory Development and Central Concepts and Debates

programs. For dependency theorists, however, modernization generates an exploitative
global class system transforming Southern nations into pools of cheap labor to meet the
material demands of the Northern economic élite (So, 1990). Instead, for these authors,
the goal of development should be maximized self-reliance and independence. Economic

integration and the associated loss of self-sufficiency are lamentable and not

‘development’ at all.

Modernization and Urban Development in the United States

As the prototype for modernization-driven development, the process in the United
States has been characterized by large-scale projects implemented under the direction of
technical experts with little participation among those most directly affected, often with
similar outcomes. Urban planning and environmental and natural resource management
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practices in the U.S. can be particularly technocratic often justified with explanations
similar to those described by Banefield (1967, cited in Bell and Newby, 1971).
Development practitioners and natural resource professionals may presume that urban
residents are especially unprepared to participate in natural resource and environmental
management activities (Cole, 1998). However, modernization driven approaches to
development in these settings have contributed to a host of commonly identified urban
problems. While industrialization, urbanization and more recently suburbanization have
generated tremendous economic growth assessed at the national or even metropolitan
region, at the same time these processes have contributed to the abandonment and
economic decline of urban centers. The history and development of Detroit, for example,
was strongly influenced by these processes. However, closer examination of the City
also reveals the efforts of local residents to reclaim their city in efforts to replace its once-
booming economic system with one based on mutual reliance and economic
independence. This represents a reversal of the theoretically linear modernization
process, revealing the possibility that the development process may instead be cyclical in
nature and that supporting these community organizations in their efforts to reclaim the
local economy and to determine their own development path will be necessary in future

efforts to meet the needs of urban residents.

Participation in Urban Community Development
Although Harrison wrote about the importance of community participation in
urban planning as early as 1925, formal inclusion of that involvement has been

uncommon. As illustrated by the observations of Alexander de Toqueville, community

28



development d
sentiment (Phy
neffective In ¢
nation’s first &
responsIvenes:
communities.
Model Cities |
Fourteen mor
pressure. Alt
capacity, the
planning pro;
Model Cities
“citizen part
funding. Ho
Tequiremen
fo binding i
Fear, 1985,
Mor

Federy Em

0 ncorpory
“mponen;
lbor g ¢



development during the early history of the United States was unresponsive to local
sentiment (Phifer, List, & Faulkner, 1980) and legislative solutions have proven
ineffective in changing that situation. For instance, the Model Cities program, one of the
nation’s first and largest “urban revitalization” efforts, was critiqued for its lack of
responsiveness to local concerns and failure to ensure long-term investment in targeted
communities. Arnstein (1969) documented that only one of the 75 Federally supported
Model Cities program plans initially included true citizen participation in the planning.
Fourteen more added citizen participation components in response to community
pressure. Although the stated purpose of the Model Cities legislation was to build local
capacity, the balance of the programs remained entirely in the hands of service and
planning professionals. In part as a result of protests to the lack of public involvement in
Model Cities programming, the Community Development Act (CDA) of 1974, mandated
“citizen participation” in the design of public policy in all programs receiving federal
funding. However, due to the lack of formal definitions in the legislation, the
requirement could be met by activities ranging from putting notices in local newspapers
to binding involvement throughout planning and implementation processes (Booth &
Fear, 1985).

More recent federal legislation aimed at revitalizing urban centers, such as the
Federal Empowerment Zone (EZ) and Enterprise Community (EC) programs, have failed
to incorporate the lessons of the experiment with Model Cities. Among other
components, these programs provide federal tax incentives and exemptions from certain
labor and environmental regulations to corporate participants in exchange for locating

facilities one of the targeted communities. However, several authors have observed that
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the use of such incentives to foster external investment in inner-city development has
seldom generated the intended benefits for local residents. Reviewing the programs in
England upon which the U.S. Empowerment Zone initiatives were based, Sawicki &

Moody (1996) observe,

First, there are questions about whether the incentives

actually are successful in attracting jobs to poor areas.

Second, there is substantial evidence that when there are

net new jobs to the enterprise area, they are simply jobs

being transferred from other poor areas. And finally, the

jobs that do get created do not usually go to poor residents

of the zone.
These failures have been attributed to the lack of investment in local entrepreneurship
(Johnson, Farrell & Henderson, 1996) and minimal involvement of local citizens in
decision making processes which would ensure those businesses locating within the
community are supported by and provide benefits to local residents (Naples, 1998;
Sawicki & Moody, 1996; Glover, 1993). Although citizen participation is required by the
legislation, public input is seldom legally binding and the levels of community
involvement are quite uneven across settings and programs.

Similar programming is currently being considered in the form of the proposed
American Community Renewal Act (Federal Document Clearing House Congressional
Testimony, 1998). The Act would effectively extend the incentives for corporate
participants in the federal EZ programs indefinitely with no new provisions for local
participation or control. However, given that the need for such permanent federal
subsidies contributed to the eventual dismantling of the Model Cities programs which,

despite their shortfalls discussed above, did attempt to support local entrepreneurship,

some members of the House Committee on Small Business have questioned this
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approach (Federal Document Clearing House, 1998). They have further objected to the
sponsors' contentions that it is more efficient to invest in those who already have
experience managing large sums of money on the grounds that the purpose of the
legislation is community recovery and that the federal investment should be in facilitating
development of those skills among local residents. Federal programming has thus
utilized a fluid definition of ‘participation,' often denying residents binding input or direct
economic benefit.

The failure to ensure binding public input or direct economic benefits has not
solely characterized Federal development programs. Some municipal governments have
also used the broadest interpretation of the term participation, excluding some residents
from sharing decision making power over policies which will be central in their own lives
(Wandersman, 1981; Arnstein, 1969). Highway and transportation systems which
reinforced racial segregation by connecting suburbs to central business districts,
bypassing or bisecting city neighborhoods were, for example, widely supported by those
with influence over governmental institutions (Zearfoss, 1998; Motavalli, 1997; Benfield,
1995). Resources earmarked for transportation in general were channeled almost
exclusively to massive highway construction programs to the immediate and lasting
detriment of the development of public transportation (Motavalli, 1997; Walters, 1995;
MacDonald, 1994), despite strong support for public transportation development among
urban residents and economists who felt that efficient public transportation could
contribute more effectively to local economic development (Voith, 1994).

There is a great deal of evidence that the highways have had tremendous impact

on the physical and economic health of urban communities (e.g. Kromm, 1998; Benfield,
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1995). Yet, few court cases seeking to challenge the policies, which consistently impact
African American communities more directly than predominantly white communities,
have successfully met the legal burden of proving that the discrimination was intentional.
In one recent case, the Court found that, while the agencies did not actively seek
community input as required by federal highway funding policy, the residents “with
reasonable effort” should have been aware that they were targeted for such development
earlier in the process and, on those grounds, refused to hear the case [Jersey Heights
Neighborhood Association v. Parris Glendening (CIVIL ACTION NO S-97-3127)].
Following their construction, federal funding available for such purposes should ensure
standardized maintenance. In fact, however, federal highway spending tends to be
concentrated in rural and suburban areas and new highway funding is specifically
targeted toward development of non-urban highway infrastructure (MacDonald, 1994),
although they receive less wear than do urban highways. The resulting lack of
maintenance of this now-crucial urban infrastructure has reached critical levels in many
U.S. cities.

Although intended to alleviate a critical need in many urban communities,
federally subsidized public housing programs have had similar impacts on low income
communities and communities of color in the urban United States. The chronic shortage
of low income housing (defined, at that time, as affordable to those with earnings in the
lowest a in the country) was recognized at the national level as early as 1917. However,
it was not until 1933 that the federal government took steps toward its alleviation through
establishment of the Home Owners Loan Corporation following the model of the 1916

Farm Loan Act. At that time a cycle of degrading housing stock was documented in
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which the poor inherit housing from displaced industrial workers when they move on or
the property becomes too degraded to meet the expectations of skilled laborers. Once a
neighborhood begins this transition, single family homes are often converted into
multiple family apartments in order to make up for net rental income otherwise lost by
leasing to lower income renters. Through these processes many of the poor ended up in
housing that was both degraded and overcrowded. “The... result,” observed Olmstead,
then - manager of the Town Planning Division of the U.S. Housing Corporation, is “slum
conditions unfavorable to that self-respecting family life upon which the security of our
democracy rests” (Warner, 1995). Thus, prior to the widespread urban racial conflict of
the mid-1940s and 1960s, frequently used to explain the phenomenon, the processes of
‘trickle down housing’ and degeneration in urban living conditions created through
constant construction for and relocation of the middle classes may have laid the
groundwork for urban sprawl.

Inferior public housing design and construction only exacerbated these problems.
Initially designed as temporary housing for skilled laborers, but failing to meet their
needs and expectations, problematic conditions in the design and maintenance of public
housing have been documented since its initial construction. As illustrated by Bauer’s
statement (1957, cited by Warner, 1995), such approaches to resolving the growing urban

housing crisis instead often contributed to the sense of urban social decay

Public housing projects tend to be very large and highly
standardized in their design. Visually, they may be no
more monotonous than a typical suburban tract, but their
density makes them seem much more institutional, like
veterans’ hospitals or old-fashioned orphan asylums. The
fact that they are usually designed as Islands- ‘community
units’ turning their back to the surrounding neighborhood
which looks entirely different- only adds to this

33



Thus, these de
and sense of ¢
Indeex
demolition or
other critical
nse and sing]
planning prox
rental units 1
Analyzing oy
that existing
*..underfun
administrati
bousing crig
of public pa
iinSﬁtuti()na
fact swel) 1

diogether

Urbag

bm\mﬁeld:



institutional quality. Any charity stigma that attaches to

subsidized housing is thus reinforced. Each project

proclaims, visually, that it serves the ‘lowest income

group.’
Thus, these developments are seen as antithetical to an integrated neighborhood identity
and sense of community.

Indeed, a number of the largest housing projects have recently been slated for
demolition on these grounds, which are believed to contribute to high crime rates and
other critical problems. These projects are being replaced by rent subsidies and new low-
rise and single family developments, though several authors question the adequacy of the
planning process for the conversion between the systems given the shortage of existing
rental units in the affected areas (Lytle, 1998; Ryan, 1998; Chicago Tribune, 1997).
Analyzing current federal housing policy and programming, Warner (1995) concluded
that existing housing needs could be met with existing resources, but that
“...underfunding, narrowly circumscribed and antisocial goals, and plain bad
administration have prevented this set of tools from relieving our metropolitan-wide
housing crisis.” Among the bases for this failure, he cites racial segregation and the lack
of public participation in design. Thus, this effort to remove the stigma of residence in
‘institutional’ public housing by integrating residents into the broader community may in
fact swell the ranks of the homeless, or force these residents out of their communities

altogether (Lytle, 1998; Ryan, 1998; Chicago Tribune, 1997).

Urban Envir 1 Policy and P
Many of these housing projects are in the same neighborhoods targeted for

brownfields “redevelopment.” The widespread governmental support for the Brownfield
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Remediation and Environmental Cleanup Act of 1997 in the wake of calls for reform to

the Comprehensive Enviro 1R Cc

P

jon, and Liability Act

(CERCLA, aka “Superfund,) is illustrative of the host of policy-related social, economic
and environmental concerns these communities face. CERCLA’s high penalties for
polluters found liable for toxic contamination, coupled with the high costs of meeting the
Act’s standards for environmental clean-up have been blamed for the abandonment of
urban brownfield sites and resulting urban sprawl. The Brownfield Remediation and
Environmental Cleanup Act, conversely, limits liability in hopes of stimulating economic
redevelopment (Kibel, 1998; Volokh, 1998). Through this convergence of urban
development and environmental policy, urban lands contaminated with industrial
pollutants are subject to moderated federal environmental clean-up standards and owner
immunity from liability if the parties responsible for the initial contamination cannot be
conclusively determined (Buente & Crough, 1998; Vig & Kraft, 1996).

While the purpose of the legislation is facilitation of economic development in

highly polluted and economically deci d urban cc ities, Bullard (1990)
documented that the outcomes of such approaches are often contrary to those stated
goals. The introduction or presence of a toxic or hazardous facility tends to discourage
other less-polluting facilities from locating in the same area, even with the lower land
values attending such development. Furthermore, the facilities tend to produce few jobs
and only a small percentage of those tend to go to local residents. Those that do are
typically low-wage and do not generally allow much opportunity for advancement,
paralleling the failure of the Federal Empowerment Zones to provide benefits for local

residents (Sawicki & Moody, 1995). Thus, while the policy will provide federal consent
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for allowing predominantly low income urban communities of color to be perpetually
exposed to industrial wastes as incentive for ‘economic development,’ residents are
unlikely to derive much benefit in the process. While an extensive public commentary
period has been part of the policy development process, conventional means for
identifying participants were followed. Thus, for example, policy makers sought the
perspectives of the large mainstream Washington, D.C.-based environmental groups, the
demographics of which have been documented by Taylor (1990), while few residents of
communities likely to be affected by the new policy have been included. Furthermore,
while recipients are ‘encouraged to develop mechanisms for public participation’ before
siting a facility, there are no requirements in the policy that they do so (Federal Register,
April, 1998). The Brownfields initiative thus reflects the continued dominance of top-

down technocratic approaches in urban environmental planning.

Management of the Urban Forest

Management of the urban forest has followed a similarly professional-driven
approach. According to the 1987 National Resources Inventory (NRI), urban forest cover
had increased to 50.3 million acres from 46.6 million acres since 1982. Based on that
rate of increase, estimates of urban forest cover in 1989 ranged from 55-69 million acres
(U.S. Dept. of Agriculture, Soil Conservation Service, 1989) or nearly thirty percent of
urban land. Any land use representing such a large portion of the urban environment will
have a significant impact on the lives of urban residents. Similarly, urban dwellers have
significant impact on urban trees. Yet, residents in densely populated urban communities

in the U.S. seldom have a voice in natural resource decision making that will effect them.
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Despite the direct relationship between the urban human and tree communities, the urban
forest has typically remained in the hands of professionals.

Urban forestry professionals have conventionally been responsible for the
planting, health and maintenance of the urban forest. This includes approximately 60
million street trees as well as those in parks and on other municipal lands. They have
been responsible for identifying areas where trees are needed and for organizing

community groups to assist them in tree planting. They have been strong advocates for

tree care and

pecially in difficult fi ial times when cities and
municipalities were cutting back on urban forestry activities (Kielbaso, 1990). Given this
range of knowledge and activities, forestry professionals in both domestic and
international agencies may assume that community residents do not have the knowledge
or skills to participate in forestry management and planning activities and have little
interest in learning them (Cemea', 1985; Soerianegara, 1994; Messerschmidt, 1993). This
conviction may result in technocratic, rather than democratic, decision making in urban
forestry programs (McDonough, Vachta, Funkhouser & Geiche, 1994). Hence, human
activity is often blamed when trees planted on "ideal" urban sites are damaged or do not
survive. However, planting "the right tree in the right place” includes considering the
human dimensions of the place as well as biophysical conditions or the behaviors and
needs of non-human species. If the active participation of local residents was
incorporated in the planning stages, decisions could be made with foreknowledge of the
needs, activities and preferences of people in the area. Such information may be as
important to tree health and survival as soil acidity or precipitation. As a result of using

only a fraction of the available information, few programs generate the full range of
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potential benefits that could be derived if they were designed and managed in partnership
with local communities (Davis-Case, 1989; Cernea', 1985).

Furthermore, while the professionals may be correct that many urban residents are
unaware of the full range of benefits potentially provided by urban trees, it is also true
that most professionals are unaware of the full range of cultural and personal values
surrounding trees in human communities (Cole, 1998; McDonough, et al, 1994;
McDonough, 1992). Instead, natural resource managers who are given extensive training
in biological and technical concerns, but little background in the social sciences or the
development of multidisciplinary workgroups may leave their programs believing they
are already armed with the tools of their trade: that they have the answers (Cernea’,
1985). Many of these new professionals are unprepared for the diversity of values they
will face when applying their skills and the determination with which some local citizens
will demand a voice in the decisions they make (Lovelace, 1984; McDonough, 1992).
Given the range of cultural and personal values surrounding nature, the environment and
the use of natural resources and the potential benefits and problems which can be derived
from forestry projects (McDonough, 1992), no single professional can be an expert in
knowing exactly what solution is most appropriate for every setting and situation.

Following the failure of some natural resource programs to adequately address the
local cultures for which they were developed (e.g. Knowlton, 1976) and the sometimes
explosive conflicts over logging in the Pacific Northwest among other resource conflicts,
some forestry professionals in the United States have begun to recognize the need for
change in decision making processes, though their success has varied greatly. Many

states have responded by providing additional public hearings, longer response periods
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and utilizing "more of the same" public involvement strategies. This approach may
reduce some conflict about decisions or allow managers the defense of having provided
opportunity for feedback. However, if they are not implemented in a manner accessible
to the entire diversity of the citizenry, true opportunity has not been provided. Other
states such as Michigan have responded by eliminating public response or the option of
legal challenge to management planning decisions (Engler, J., 1993). Although these
strategies ensure that the biophysical goals of the managers are met, they may lead to
vandalism of the resulting projects or further breakdown the relationship between citizens
and governmental agencies and are, in any case, unlikely to realize the full range of
potential benefits.
As the impact of trees on the health and vitality of urban communities becomes

increasingly apparent, however, management of the urban forest in the United States is
similarly beginning to reflect the shift toward increasing community participation.
Incorporation of participation by people who are directly affected into the planning and
development of urban forestry programs may allow a wider range of benefits to be
derived, including meeting some of the economic and social needs identified by residents
of urban communities. However, early efforts at incorporating public input in forest
planning proved to be quite a challenge. For instance, when the USDA Forest Service
attempted to integrate participatory dimensions into the urban forest planning process in
the late 1980, all 93 of the supposedly “cooperatively designed” plans that emerged from

the experimental approach were appealed by local community groups (McLarney, 1989).

Yet, the USFS Urban and Community Forestry Five-Year Plan (1992) recognizes that;

Urban forestry is the planning for and management of a
community's forest resources to enhance the quality of life.
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[urban forestry] integrates the economic, environmental,
political and social values of the community to develop a
comprehensive management plan for the urban forest.

Community involvement is, therefore, part of the multidisciplinary ecosystem
management of urban forestry. Just as a rural forester must form partnerships with
farmers, ranchers, environmentalists and other natural resource management
professionals to develop a comprehensive understanding of the weather patterns, soils,
water systems, and plant and animal communities that are part of the rural forest and the
human demands on the rural system, it is important for the urban forester to form
partnerships with community residents in order to understand the cultures and values of
urban forest communities. While the forester or arborculturist is an expert in tree
management and the impact of urban conditions on particular tree species, residents are
experts in the values and culture of their community. Thus, while the professional

certainly has a role in developing the project and providing the technical assistance and

p ional expertise 'y to ensure that the community's goals are successfully

addressed, the process must incorporate the values and priorities of local residents. This
model of the community-forestry partnership is consistent with Arnstein’s (1969)
definition of the minimal degree of citizen control constituting t7ue participation. This
perspective has been formally acknowledged at the highest levels of urban and
community forestry policy making in this country. According to Frederick J. Deneke
(1994), then-Director of the United States Forest Service State and Private Forestry

Program, Urban and Community Forestry Project,

...the federal role is one of facilitative leadership... vesting
leadership in urban and community forestry with the people
who live and work in our cities and communities. It is not
about forcing urban forestry management on a community.
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People who view themselves as part of the urban forest and
who are actively involved in its restoration and care
develop a sense of empowerment that translates into
socially, culturally and economically stronger cities,
communities and neighborhoods.

Despite the recognition of the importance and promise of participatory methods,
however, there are many definitions of participation in natural resource management
ranging from bureaucratically controlled public involvement through highly participatory
community-driven approaches. In forestry, for example, "public participation" has
typically referred to public involvement. In this context, any activity through which non-
professionals contribute thoughts or effort to a forest management agency or program are
labeled "involvement," whether or not those contributions are eventually reflected in
policy or program design. Most programs fall somewhere along a continuum between
these two extremes (Figure 1). Among the involvement strategies most commonly
relied on by public foresters in the United States in order of increasing opportunities for
community participation are; policy announcements, public hearings, community tree
plantings, and information mining. Policy announcements, sometimes inviting response
by mail or telephone, are often required for programs utilizing state or federal funding
and may be made in local newspapers where they are not likely to be seen by members of
some segments of the population. At public hearings, citizens listen to professionals or
politicians explain their plans as envisioned by professionals to address a problem or
issue as defined by those professionals; followed, perhaps, by an opportunity to respond
or to ask clarifying questions. Local residents participating in community tree plantings
provide the labor necessary to implement a project typically designed by agency

personnel. Finally, information mining is the practice of extracting knowledge, interests
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Figure 1: Continuum of Participation in Natural Resource Management (McDonough, Vachta, Funkhouser
& Geiche, 1994)

or attitudes from residents without providing reciprocal services or ensuring any official
response to the concerns raised by respondents (McDonough, et al, 1994). While these
strategies can provide increased opportunities for citizen input, they allow continued
technocratic control of decision-making processes. Communities are "allowed" to voice
their preferences and concerns, but the professionals retain the power to determine what
will or will not be done in the final analysis. At the opposite end of the spectrum are
citizen-initiated approaches. For many theorists of participation (e.g. Wandersman, 1981;
Amstein, 1969) such approaches constitute the archetype of participatory development.
Others (e.g. McDonough et al, 1994), however, note the concern that relegating
professionals to solely responding to citizen-initiated efforts denies access to information
and resources to those communities not already informed of the available opportunities.
Development initiatives where expertise and control reside solely with either the
professional or community participants and flow one way, from top to bottom or bottom
to top, therefore often fail to address the full range of potential concerns. Indeed,

according to mobilization of support theory, participation within the existing political
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system “increases acquiescence to government authority and promotes a sense of
legitimacy of the political system” (Finkel, 1984) whether or not that system is
functioning in one’s own interests. Blake (1998) therefore hypothesized that citizens
participating in change and exercising some control over the pace and costs they incur in
the process would be less resistant to reforms. Thus, by failing to incorporate a focus on
democratic process, these efforts may be undermining their potential success in terms of

achievement of borh conventional development objectives and popular support.

SUMMARY
Formal development thought conventionally flows from North to South and is

driven by modernization theory which holds the development paths of Europe and the
United States to be the theoretical ideal. The development practice which follows is
typically characterized by centrally planned highly technical solutions aimed at
improving conditions for economic competition in keeping with the liberal democratic
and market capitalist philosophical roots of modernization. Due to their often immense
scale and technical sophistication, as well as the faith in positivistic and empirical
knowledge over indigenous expertise, these efforts are typically driven by professionals
with little or no participation among local residents. However, there has been increasing
attention given to citizen participation in the planning process. As illustrated by several
reviews of participation in practice, ‘participation” has conventionally been construed
from the perspective of professionals (Lane, 1997) in what Nelson and Wright (1995) call
the 'functional' sense. That is, participation has been sought in order to achieve the

professionally-determined goals of a program more efficiently, cost effectively or with
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decreased resistance from local citizens (Chambers, 1995). While these approaches may
create the appearance of democratic process, ‘participants’ may feel more co-opted than
empowered (Wright & Nelson, 1995).

The effects of these approaches for the history and evolution of cities in the
United States has been dramatic. While industrialization generated great economic and
technological success, urban centers have experienced disinvestment, deindustrialization
and rapid depopulation as the processes continued through urbanization and
suburbanization. These impacts were greatly facilitated by the large-scale infrastructure
associated with modernization, such as the federal highway system which made rapid
transportation of commercial goods and relocation of industrial workers feasible. Other
urban development efforts such as the Model Cities programs, the American Community
Recovery Act and Federally-funded public housing have generated conditions antithetical
to the sense of collective identity and mutual reliance that help to define healthy
communities. Instead, urban development policy has relied on programs which
perpetuate economic decline and exposure to environmental health threats. While urban
environmental policy and resources could be designed help to ameliorate some of these
effects, their management has been carried out in a similarly technocratic manner with
professionals establishing the agenda rather than integrating local needs and values into

the planning process.
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CHAPTER 3

THE CURRENT CASE:
MODERNIZATION IN THE "ARSENAL OF DEMOCRACY"
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Once dubbed "The Arsenal of Democracy" as host of some of the world's most
technologically advanced industrial and defense manufacturing plants, the history and
evolution of Detroit epitomizes the functioning of the economic, social and political
forces described in the previous chapter. Like most Northern cities, its development was
highly reflective of Modernization theory; the processes of industrialization and
economic integration epitomized those hypothesized by that model. However, the
ensuing processes of deindustrialization and economic decline belie the presumed
linearity central to modernization theory and development efforts guided by it. The
efforts of Detroit citizens toward reclaiming their city serves as especially compelling
evidence of the need for and promise of alternatives to the continued reliance on large-

scale economically-focused development interventions.

THE SETTING: DETROIT
A Brief History
Detroit was first settled by French traders and served as a center for trade and
commerce. The waterfront site provided access to transportation routes for export and
served as a departure point for expeditions further north into Canada and west across the
northern forests. While Detroit grew steadily through the earlier years, its major
expansion took place during the "boon" of industrialization during which the city grew to
its current size of 132 square miles, while the population reached a high of approximately
1.5 million.
As in most Northern cities, industrialization was followed by the advent and

growth of suburbanization in the period between 1940 and 1960 (Darden, Child Hill,
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Thomas & Thomas, 1987.) During WWII and the post-war industrial boom, immigration
from the South in pursuit of factory jobs coupled with white suburban migration resulted
in an increase in the concentration of Blacks within the City from 9.2% to 63.1%. Yet,
Detroit was among the last cities in this country to prohibit segregation, leading to the
City's status as one of the most racially segregated cities in the country. As documented
by Massey and Denton (1993), the City continues to be among the most hypersegregated
of all metropolitan areas in the nation along all five of their identified dimensions. These
include: unevenness which is a measure of the distribution of a population across the
geographic area; isolation of predominantly black neighborhoods from those of other
racial or cultural groups; clustering of predominantly black neighborhoods in one or a
very few regions within the metropolitan area; centralization of those neighborhoods
around the urban core; and dense concentration of African Americans within very small
areas. On all five dimensions, Detroit’s segregation index was well above the
“hypersegregation cutpoint” and often well above those of the other fifteen identified
hypersegregated regions (Massey and Denton, 1993).

In Detroit, these processes were greatly facilitated by decisions made by the
economically dominant auto industry. For example, in an effort to reduce the power of
unionized labor in the Detroit plants, Ford targeted the Rouge River plant, both the
company’s and the City's largest employer of Black workers, for its largest investments
in automation in 1950, cutting 3000 jobs. Construction of the highway system in and
around Detroit in the late 1950s (Boggs, 1998) greatly facilitated these efforts. With the

increasing ease of transport, the corporation was able to distribute operations from “the

Rouge” across other facilities, many of which were relocated to suburban and rural areas,
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to ensure that workers in any given plant would have limited power to impact production
rates during times of conflict. Over time, the plant dropped from a high of 85,000
workers in 1945 to 30,000 in 1960 (Sugrue, 1996). The plant currently employs
approximately 7,000 workers (Detroit Free Press On-Line, 1999). Ford was not alone in
this process. While twenty five new plants were constructed in the Detroit metropolitan
area by the “Big 3" automobile manufacturers between 1947 and 1958, all were located
in the suburbs, most more than fifteen miles from the city center (Sugrue, 1996). While
white workers migrated to the suburbs in pursuit of jobs or were relocated to other
facilities by the companies, African Americans were often left behind with little
economic opportunity due, at least in part, to the practices of redlining and restrictive
covenants which limited the opportunities for Black migration across the North (Sugrue,
1996; Darden, Child Hill, Thomas & Thomas, 1987; Vose, 1967).

Despite this history, the City has continued to rely on the same approaches and

corporations for its ongoing economic development efforts. In 1980, for example,
General Motors proposed building one of the largest new Cadillac plants within the city
of Detroit. Desperate for new jobs and economic opportunity within the City, the United
Auto Workers joined Mayor Colman Young in strongly supporting the plant's
construction. In return for the company's investment in Detroit, the city took
responsibility for clearing the "1,500 houses, 144 businesses, sixteen churches, two
schools and a hospital" (Boggs, 1998) that made up the Poletown neighborhood, an

integrated community of African Americans and Eastern European immigrants, over the

widespread resi among ity residents. However, notwithstanding early

promises of up to 6,000 jobs, the highly automated plant employed only 2,500 workers

48




when it open
as recently as
workers (Hig
Tens)
with the hist
the Citv's ex
Among then
patronized p
311,000 res
Child Hill, -
an additionz
then-Mavor
Clear the "v
every 12 ho
Empowern
Tore than ¢
aerage o
dproxima
land zpeq
Teently r
B“dgﬂary
Vaant |y

Henify



when it opened in 1984. While the two plants it replaced "had employed 15,000 people
as recently as 1979," the Poletown plant has never employed more than its current 4,000
workers (Higgins, 1995; Boggs, 1998).

Tensions fueled by such questionable economic development decisions, coupled
with the historical lack of interaction between racial groups resulting at least in part from
the City's extreme segregation, has had a variety of impacts on the City and its history.
Among them was the 1967 rebellion following a police raid on a popular nightclub
patronized primarily by Blacks. In the decade following the rebellion, the city lost
311,000 residents- primarily through continued "white flight" to the suburbs (Darden,
Child Hill, Thomas & Thomas, 1987) and that depopulation continues. With the loss of
an additional 45,000 families between 1980 and 1990 (U.S. Bureau of the Census, 1990),
then-Mayor Coleman Young ordered a massive demolition program beginning in 1987 to
clear the "vacant and dangerous" buildings left behind. At that time, approximately 1 of
every 12 housing units in the city was classified as 'vacant or abandoned' (Detroit
Empowerment Zone Development Corporation, 1997). By 1991, this program generated
more than 65,000 vacant lots throughout the city (Fitzgerald, 1991). Given that the
average lot in Detroit measures 110' by 70, those lots would, if contiguous, make up
approximately 26 square miles of vacant land which is about one fifth of Detroit's entire
land area. With renewed efforts to clear abandoned homes, the number of vacant lots has
recently risen to approximately 73,000 (Anon., 1997) or almost 30 square miles of land.

Budgetary constraints often prevent the city from providing adequate maintenance of the
vacant lots which then become illegal waste dumps. Many Detroit neighborhood groups

identify such problems with the vacant as among the most important concerns in their
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communities. But the vacant lots may also present an opportunity for Detroit
communities, which have a long and rich history of organizing to confront economic and

social concerns.

Social And Economic Conditions

At the time of the 1990 recent census, 26% of the population of Detroit was living
below the poverty line. Thus, the City had the highest poverty rate of the 77 cities with
populations above 200,000 in the United States. The average family income in the city is
$18,740 (Detroit Empowerment Zone Development Corporation, 1997). While Detroit’s
unemployment rate is about 15% (Detroit Empowerment Zone Development
Corporation, 1997), unemployment among the City's African Americans was also ranked
first at 33% (U.S. Bureau of the Census, 1990), which more closely approximates the
45% unemployment rate of blacks in South Africa at the end of Apartheid (James, 1992)
than that of New York City at 10% (Johnson, 1997). Detroit's infant mortality rate of
21/1000 live births (U.S. Bureau of the Census, 1990), falls between that of Northern
Ghana (at 23.9/1000) (Ross, Kirkwood, Binka, & Arthur, 1995) and Chile (at 19.5/1000)
(Potts, 1990). Thus, the City epitomizes the concept of “the South in the North.” Finally,
Detroit has the highest concentration of African Americans in any city in the United
States at 75.7% (U.S. Bureau of the Census, 1990). While this, along with the history of
African American leadership in Detroit, is a source of tremendous pride within the city,
Greenberg (1990) notes that "the morbidity and mortality rates of black people in the
U.S. exceeds those of any other industrialized nation." Furthermore, Mason (1989)

documents that Black mortality in this country exceeds that of whites at every age even
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though Blacks only make up 12% of the nation's population. Thus, until these disparities
in healthcare and life chances are eliminated, the very survival of Detroit’s population is

in jeopardy.

A Tradition Of Local Organizing

Certainly, Detroit has faced tremendous political and economic challenges.
Through it all, Detroiters have responded with concerted efforts for local control and
social justice, in addition to the well-documented labor movements born in the City. This
tradition is especially strong in the African American community. As early as 1889 the
Plain Dealer was encouraging the young black men of Detroit to join "Afro-Americans in
every section of the country [in] forming leagues and societies in which are discussed the
conditions of their race, and methods for its betterment" (cited in Thomas, 1992). This
tradition of local organizing continued through early industrialization with the help of the
Urban League, among others, which located employment opportunities for Blacks
migrating in large numbers from the South. These early migrants created the foundations
for later community building efforts among Black residents in Detroit.

With the support of progressive local Black churches, residents of the city
responded to segregation by creating the "self-help" movement, establishing black owned
and operated hospitals, insurance companies, credit unions and newspapers which were
vital to the growing social consciousness in Detroit. By 1912 the Detroit Chapter of the
United Negro Improvement Agency was established by Marcus Garvey followed by the
Booker T. Washington Trade Association and the Housewives League of Detroit, both

founded in 1930. In the late 1930's protest and conflict-oriented strategies came to the
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fore and provided the seeds for building political power among blacks in Detroit which
was realized through the efforts of the NAACP and the strikes of black workers
throughout the 30's and 40's (Thomas, 1992).

While the City has attempted to address more recent concerns about the lack of
economic opportunity in the city by successfully applying for federally designated
Empowerment Zones, with varying degrees of acceptance by local residents, the heritage
of local organizing and self-help lives on in Detroit. In addition to a host of block clubs
and neighborhood associations and a large number of faith-based and community service
organizations, several regional and city-wide citizens' organizations struggle to rebuild
the city along a number of dimensions. Groups such as WE-PROS (WE the People
Reclaiming Our Streets) struggle to take neighborhoods back from drug dealers and
regenerate hope among local youth. In parallel, SOSAD (Save Our Sons and Daughters)
is a coalition of Detroit parents and supporters challenging youth violence and working to
create a climate of support for the City's young people (Boggs, 1998). United Street
Networking and Planning: Building a Community (U-Snap-Bac) is a non-profit coalition
of community organizations on Detroit's East Side (Mast, 1994).

The efforts of these citizen-initiated efforts are supplemented by several
externally supported organizations. Groups such as the Neighborhood Service
Organization (NSO) a United Way Foundation-sponsored neighborhood organizing
agency, Northern Area Association (NAA) a similar organization sponsored by the W.K.
Kellogg Foundation, and the city-sponsored New Detroit provide organizing training and
resources to local residents. They help to train officers of community-based

organizations and teach the groups strategizing, leadership, and fundraising skills, and
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how to establish 501¢(3) (non-profit tax-exempt) status, though some critique the press
for tax exempt status which prevents the groups from taking positions in local elections.
Through their efforts, there are few areas of the city without a well-trained neighborhood
association (Mast, 1994).

More recently, a number of groups have evolved specifically to address the
intersection of environmental and natural resource concerns, and maldevelopment in the
City. Detroiters Working for Environmental Justice (DWEJ) is part of the national
movement challenging the concentration of environmental hazards in communities of
color in this country and the failure of existing legislation to address the inequities in
exposure to such risks. The Gardening Angels and the Detroit Farming Network serve as
information, training and resource exchanges among Detroit residents who have begun to
use the City's vacant land resources to feed their families and communities and to provide
environmental and health education. The Gardening Angels in particular direct their
efforts at rebuilding intergenerational relationships by providing senior urban gardeners
the opportunity to share their skills with Detroit youth who, in turn, contribute their
energies to the gardening projects. Finally, Detroit Summer expands on and consolidates
these visions by building "an intergenerational multicultural youth program/movement to
rebuild, redefine and respirit Detroit from the ground up." The program is based on the
Mississippi Freedom Summer's model of raising awareness by bringing young people
from around the nation to "dramatize the idea that rebuilding our cities is at the heart of a
new movement that is emerging as we come to the end of the twentieth century" (Boggs,

1998). In discussing the need for such programs, Detroit Summer co-founder Jimmy
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Boggs (1986, cited in Boggs, 1998), a long term Chrysler autoworker and grassroots

organizer said,

To rebuild Detroit, we have to think of a new mode of
production based upon serving human needs and the needs
of community and not on any get-rich-quick schemes... If
we are going to create hope especially for our young
people, we are going to have to stop seeing the city as just a
place to which you come for a job or to make a living as
start seeing it as the place where the humanity of people is
enriched because they have the opportunity to live with
people of many different ethnic and social backgrounds. ..

We have to get rid of the myth that there is something
sacred about large-scale production for the national and
international market... We have to begin thinking of
creating small enterprises which produce food, goods and
services for the local market, that is for our communities
and our city. Instead of destroying the skills of workers,
which is what large-scale industry does, these small
enterprises will combine craftsmanship, or the preservation
and enhancement of human skills with the new
technologies which make possible flexible production and
constant readjustment to serve the needs of local
customers. ..

In order to create these new enterprises we need a view of
our city which takes into consideration both the natural
resources of our area and the existing and potential skills
and talents of Detroiters... (cited in Boggs, 1998).

In his statement, placing Detroit's development squarely in the middle of the
debate regarding modernization theory, Mr. Boggs identified many of the same core
critiques of modernization raised in the literature including; the scale of interventions
derived from its theoretical tenets, its focus on rapid economic returns, the common focus
on automation and efficiency at the expense of workers and skill development, the

presumption that job creation is of higher priority than community development or local

social or environmental concerns, and its ultimate objective of facilitating integration into
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the global economy. However, within Mr. Boggs' comments are also a number of
promising suggestions for an alternative paradigm. Among them are: reliance on small
scale community-based efforts aimed specifically at addressing locally-identified
objectives, a focus on skill-building at the individual level and capacity- building at the
organizational/community level, and taking a holistic view of community life and of the
interdependence of development and environment within that context. The Urban
Resources Initiative (URI/MSU) program of Michigan State University's Department of
Forestry represents an attempt to apply such a community-driven approach to the

redevelopment of Detroit

PARTICIPATORY DEVELOPMENT IN DETROIT:
THE URI/MSU PROGRAM

Detroit is a collective of communities as much as a single urban entity. Each of
these communities is unique. "Top-down" approaches, where a single solution is applied
uniformly across the city, would not address the rich differences that make up the whole
of Detroit. Through URI/MSU, Detroit communities began to reclaim some of the City's
vacant land for use in forestry-based projects with economic, social and environmental
benefits. Participants in the URI/MSU program were members of neighborhood
organizations in Detroit who were already working toward mutually defined goals of
community development. These groups are bound by both geography and common

interest.
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Gaining Access And Entré

Prior to introducing the program to neighborhood organizations, URI/MSU
personnel spent approximately one year becoming familiar with the city agencies and
personnel who could influence the program’s success. Among these were the Mayor’s
office, the Department of Public Works (DPW), the Parks and Recreation Department
and its Municipal Forestry office, the city’s Neighborhood Services Organization and
Project Pride and the Wayne County Cooperative Extension service’s Consumer
Horticulture program. Although several would provide referrals and services for the
URIMSU program and its participants, the Department of Public works proved to be the
most significant “gatekeeper” for the program.

Through these meetings, it was determined that primary oversight of the program
would be the responsibility of the Department of Public Works (DPW) which supervises
the maintenance of all city-owned vacant lands. Initially, each URI/MSU project was to
be authorized by the DPW Associate Director, although the criteria for approval were
never enumerated. However, after several projects were approved, the Associate Director
determined that such centralized authority was no longer necessary and suggested that the
DPW district managers be contacted for future authorization and support. These district
managers determined whether identified sites were, indeed, city owned and available for
community-based projects and negotiated cooperative maintenance agreements with the
leadership of participant organizations. These agreements give the community-based
groups effective land tenure over the sites for as long as the projects continue to be
maintained by the members. Despite several requests, however, the managers failed to

make copies of the signed agreements available.
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Developing Partnerships

Once the necessary formal relationships were established to ensure that the
program personnel were sufficiently familiar with the pertinent governmental and non-
governmental structures and that participant organizations would face as few
unanticipated barriers as possible, attention turned to gaining entré to Detroit community
organizations. The staff of Project Pride and of the Neighborhood Services Organization
proved invaluable in understanding the neighborhood association structure of local
organizing in the City and providing contact information for the neighborhood
associations. Most neighborhood associations in Detroit serve as umbrella organizations
for a number of block clubs, although some are as active collectively as are their member
block clubs. A brochure which introduced the program and its purposes and activities
was developed and sent to the leadership of each neighborhood association in the City.
Follow up phone calls were made to each President and the UR/MSU Program Manager
attended neighborhood association meetings when invited. Through presentations at
neighborhood association meetings, block club leaders were introduced to the program
and invited to contact the URUMSU program if they felt the program could serve the
needs of their organizations. In this manner, the program was made available to each
community without appearing too closely aligned with any governmental or other non-
governmental organization or imposing its presence on any group without an invitation
from a local resident. In addition to the block clubs which showed interest in the
program, several neighborhood associations chose to participate in the program

collectively as a result of these informational meetings.
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Collaborative Planning

Through the Urban Resources Initiative, these community groups identified local
needs, interests, skills, existing resources and future goals and designed forestry-based
projects that were appropriate for the individual community. Thus, goals for URI/MSU
projects were determined by each individual community organization in collaboration
with and with technical assistance from URIUMSU personnel and their network of
professional contacts and resources in a process reflective of Wandersman's (1981)
"creation of parameters and objects". Consistent with McKnight and Kretzman's (1 990)
capacity centered approach, groups designed projects through this process based on their
own collective assessments of their interests, abilities, resources and visions for their own
neighborhoods and the areas in which capacity-building activities would make the
greatest contribution toward achieving those visions, with as much or as little technical
support from <ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>