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ABSTRACTS/RESUMES 

Thomas L. Burton, A Review and Analysis of 
Canadian Case Studies in Public Participa
tion 

The Canadian experience with public 
participation is examined in terms of seven 
characteristics or dimensions which have 
been applied to a total of 96 cases that have 
occurred over the past decade or so. The 
seven dimensions are: the geographical 
location of the case; the nature of the issue 
to which the participation was addressed; 
the type of participation undertaken; the 
objectives of the participation; the scale at 
which the participation has taken place; the 
'techniques or instruments of participation 
that have been employed; and the nature of 
the evaluation (if any) that has been made 
of the participation. 

The study concludes that while a 
genuine commitment to the concept of 
public participation has emerged among all 
groups involved, there is a lingering 
apprehension on the part of some as to its 
essential utility; that there is a very real 
and wide-spread divergence of opinion as to 
what exactly the concept constitutes and 
involves; and that, concomitant with this, 
there has been a clear failure to develop any 
consistent agreement or consensus on what 
reasonably may be expected of the concept 
in practice. 

Most significantly, it is concluded that, 
in the large majority of cases, public 
participation has been seen as an 
opportunity for the public to inform and 
consult, not to advise and consent. 

William Shalinsky, The Kitchener Market 
Fight, 1971: A Study in Citizen Protest 

The news that the City of Kitchener and 
Oxlea Investments Ltd. were planning a 
major downtown redevelopment project 
was kept secret until three days before City 
Council approved it on June 28th, 1971. A 
citizen group, the Citizens' Committee for a 
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Thomas L. Burton, Un examen et une 
analyse des etudes de cas canadiennes sur la 
participation publique 

On examine l' experience canadienne en 
matiere de participation publique en 
fonction de sept caracteristiques ou 
dimensions que l'on a appliquees a 96 cas 
qui se sont produits au cours de la derniere 
decennie environ. Les sept dimensions sont 
les suivantes: l'emplacement geographique 
du cas; la nature du probleme qui a suscite 
la participation; le genre de participation 
entreprise; les objectifs de la participation; 
l'echelle a laquelle la participation a eu lieu; 
les techniques ou les instruments de 
participation auxquels ou a eu recours; et la 
nature de l'evaluation qui a ete faite de la 
participation. 

L'etude conclut que, bien que tousles 
groupes impliques aient fait preuve d'un 
engagement sincere envers le concept de la 
participation, quelques-uns ont toujours eu 
quelque doute quanta son utilite 
essentielle; qu 'il y a une divergence 
d'opinion tres reelle et generale sur ce que le 
concept represente et implique au juste; et 
que, en m~me temps, il a ete nettement 
impossible d'arriver a un accord general ou 
a une uniformite d'opinion sur ce qu'on 
pouvait raisonablement attendre de ce 
concept clans la pratique. 

La conclusion la plus revelatrice est 
que clans la plupart des cas, la participation 
publique se presenta comme une occasion. 
pour le public d'informer et de prendre 
conseil, et non de faire des 
recommandations ni de donner son 
consentement. 

William Sha/insky, La lutte pour le marche 
de Kitchener, 1971: une etude sur les 
protestations de citoyens 

La nouvelle que la ville de Kitchener et 
Oxlea Investments Ltd. avaient l'intention 
de developper une partie importante du 
centre de la ville fut gardee secrete jusqu'au 
25 juin 1971, c'est-a-dire trois jours avant la 



Better County Core (CCFBCC) was quickly 
formed to fight the development because of 
the impending loss of the City Hall 
building, the old farmers' market, and some 
open space, and because the citizens 
thought it was a poor financial deal for the 
City. The City and CCFBCC fought from 
that point until the end of December, with 
petitions, public meetings, news releases, a 
referendum, and legal tactics in an effort to 
convince the citizenry and the Ontario 
Municipal Board (0MB) about the 
correctness of their positions. The CCFBCC 
lost the referendum and the legal battles, 
and the Market Square development stands 
today. 

This article attempts to evaluate the 
role of public participation in this situation, 
using the concepts of 'effort' and 
'effectiveness.' 

The concluding section examines some 
areas of agreement and disagreement 
between the warring parties, some 
unanswered questions, and some policy and 
planning implications raised by this case 
study. 

Gerald and Patricia Hodge, Public Participa
tion in Environmental Planning in Eastern 
Ontario 

The experience of three citizen groups in 
Eastern Ontario provides a basis for 
comparing public participation in 
environmental planning at three levels of 
government. Specific threats to the natural 
environment brought each group into 
existence. Even where the problem 
situation lies mainly with one level of 
government, the groups have substantial 
interaction with agencies at all levels. 
Access to pertinent agencies is essential for 
the groups, especially access to 
information. Provincial agencies tend to be 
less accessible than city and federal 
agencies, and rural local governments are 
also less accessible. Acceptance of each 
group was grudging no matter which level 
of government was involved. The successes 
of the groups were due largely to their own 
persistence and dedication, and to public 

date a laquelle le conseil municipal 
approuva le projet. 11 se forma aussiteit un 
groupe de citoyens, le Citizens' Committee 
for a Better County Core (CCFBCC) pour 
combattre ce developpement qui causerait 
la perte imminente du blltiment de la 
mairie, du vieux marche des cultivateurs, et 
d'un peu d'espace vert et qui, selon eux, 
etait une transaction financiere peu 
avantageuse pour la ville. La ville et le 
CCFBCC lutterent a partir de cette date 
jusqu' a la fin du mois de decembre a coups 
de petitions, de reunions publiques, de 
communiques de presse, de referendum, et 
de tactiques juridiques dans un effort pour 
convaincre !'ensemble de la population de la 
ville et !'Ontario Municipal Board (0MB) 
que leur position etait la bonne. Le 
CCFBCC perdit le referendum et le 
developpement de la Place du marche est en 
place aujourd'hui. 

On essaye dans cet article d'evaluer le 
rOle de la participation publique dans cette 
situation. Dans la section finale, on examine 
quelques terrains d'entente et de desaccord 
entre les parties antagoniques, quelques 
questions restees sans reponses, et quelques 
consequences pour la politique et la 
planification que cette etude de case a mises 
a jour. 

Gerald et Patricia Hodge, La participation 
publique dans la planification de l'environ
nement dans !'Ontario de l'Est 

L'experience de trois groupes de citoyens 
dans !'Ontario de l'Est sert de base a une 
comparaison de la participation publique 
dans la planification de l'environnement a 
trois niveaux de gouvernement. Ce furent 
des menaces specifiques pour 
l'environnement naturel qui firent naitre 
chacun de ces groupes. ME\me la ou la 
situation faisant probleme est 
essentiellement du domaine de l'un des 
niveaux de gouvernment, les groupes ont 
beaucoup affaire aux institutions de tousles 
niveaux. II est primordial pour ces groupes 
d'avoir acces aux institutions pertinentes, 
et surtout d'avoir acces a !'information. Les 
institutions provinciales tendent a Eltre 
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education programs of the groups. The 
human resource potential of such groups in 
the realms of innovation, information, and 
energy is generally overlooked. They may 
represent a new amalgam of community 
forces that is well-suited for dealing with 
increasing complexity. 

Jackie Wolfe, Evaluation of Objectives: A 
Case Study and Commentary on Public 
Participation 

It is reasonable to expect programs to be 
evaluated in terms of the objectives they 
are designed to fulfill. Most participation 
programs are developed and implemented 
by government agencies, and if an 
evaluation is made, it is usually by the 
agency in terms of its objectives. But 
agency objectives are not necessarily 
identical nor given the same priorities as 
objectives identified by other participants 
in the program. The article examines the 
coincidence of objectives, the level of 
satisfaction with the fulfillment of 
objectives, and the justification for level of 
satisfaction, for three sets of 
participants-planners, elected council 
members, and citizens-in a program of 
participation in rural land use planning, 
Huron County, Ontario. The planner has a 
wide range of objectives, sees council as the 
target group, and places less significance on 
public education and public input than do 
council and citizens. Satisfaction varies. 
The planner's expectations are low; 
satisfaction is achieved. Council and citizen 
satisfaction ranges from high to moderate. 
Independent evaluation suggests that, 
while the program does provide for public 
education and input, more effective public 
and council education is required for those 
who presently participate to make informed 
and effective use of their opportunities. A 
wider range of participation opportunities, 
adapted to the customary participation 
modes of a rural community, would provide 
more people with information and a chance 
to participate in decision-making. This 
ultimately would raise community 
commitment to the plan. 
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moins accessibles que les institutions 
municipales et federales, et les 
administrations locales rurales sont 
egalement moins accessibles. Quel qu'ait 
ete le niveau de gouvernement, ce fut de 
mauvaise gr!ke qu'on admit chaque groupe. 
Les groupes remporterent des victoires 
surtout a cause de leur propre tenacite et de 
leur devouement, et grllce a leurs 
programmes d'education publique. On tend 
en general a negliger le fait que ces groupes 
ont des ressources humaines potentielles 
dans le domaine de !'innovation, de 
!'information et de l'energie. 11 se peut qu'ils 
representent un amalgame nouveau des 
forces d'une communaute qui est bien fait 
pour faire face a une complexite croissante. 

Jackie Wolfe, L' evaluation des objectifs: une 
etude de cas et un commentaire sur la partici
pation publique 

11 est raisonable de s'attendre ace que les 
programmes soient evalues en fonction des 
objectifs qu'ils doivent atteindre. La 
plupart des programmes de participation 
sont elabores et mis a execution par des 
institutions gouvernmentales, et quand une 
evaluation est faite, ce sont d'habitude les 
institutions qui y procedent en se basant 
sur leurs objectifs. Mais les objectifs d'une 
institution ne sont pas necessairement 
identiques a ceux que cherchent a atteindre 
d'autres participants au programme qui 
n'ont pas les m~mes priorites. Cet article 
etudie un programme de participation dans 
la planification de !'utilisation des terrains 
ruraux dans le comte Huron en Ontario 
auquel participaient trois groupes: les 
planificateurs, les membres elus du conseil 
et les citoyens. On examine dans quelle 
mesure les objectifs des trois groupes 
coincident, a quel point les groupes ont 
obtenu satisfaction et a quel point le niveau 
de satisfaction se justifie. Les objectifs du 
planificateur sont des plus varies; il vise a 
contenter le conseil et accorde bien moins 
d'importance a !'education et a l'apport 
publics que le conseil et les citoyens. Les 
niveaux de satisfaction different. Le 
planificateur demande peu; il est satisfait. 



Louis J. D'Amore, Saint John 1986: A Case 
Study in Public Participation and the Future 
City 

The central purpose of the Saint John 
Human Development Project was to design 
a framework for the planning and delivery 
of human development services. These 
include: health services, social services, 
public safety and justice, culture, and 
aspects of the educational system. The 
project sought out social issues, social goals 
to 1986, and ways of achieving goals in a 
manner that encourages citizen 
involvement in both decisions to be made 
and action to be taken. 

The process occurred over four phases 
and included receipt of briefs, personal 
interviews, citizen discussion groups, two 
rounds of seminars with professionals, a 
series of some twenty conferences with 
labor, businessmen, dentists, school 
principals, etc., task groups, student 
projects, and public meetings. The manner 
in which each of these was 'orchestrated' 
into a• coherent program will be discussed 
along with the manner in which information 
was received, processed, and disseminated. 

D.D. Detomasi, The Evaluation of Public 
Projects: The CMHC Evaluation of NIP 

This article addresses two issues: first, 
some theoretical and methodological 
problems involved in the evaluation of 
public projects in general; and second, a 
description and critical assessment of the 
procedures employed and the results 
obtained by CMHC in its evaluation of the 
Neighbourhood Improvement Program. 
The theoretical-methodological section 
stresses the distinction between normative 
and positive analyses and discusses the 
main implications which this holds for the 
design of evaluation systems and 
procedures. In particular, the roles of 
elected official and the affected citizen-in 
contrast with that of the professional public 
servant-in the processes of goals 
specification and normative analysis with 
respect to such goals are emphasized. Other 
characteristics and requirements of effec-

La satisfaction du conseil et des citoyens 
varie d'un niveau eleve a un niveau moyen. 
Une evaluation independante suggere que, 
bien que le programme prevoie une 
education et un apport publics, une 
education plus efficace du public et du 
conseil est necessaire pour ceux qui y 
participent actuellement pour qu'ils soient 
bien informes et puissent alors exploiter au 
mieux leurs chances. Un champ plus vaste 
de participation, adaptee aux modes 
habituels de participation d'une 
communaute rurale donnerait de 
!'information a un plus grand nombre 
d'individus et leur fournirait !'occasion de 
participer a la decision. Ceci renforcerait en 
fin de compte !'engagement de la 
communaute envers le plan. 

Louis J. D'Amore, Saint-Jean 1986: une 
etude de cas sur la participation publique et 
sur la ville future 

Le but principal du Projet de developpe
ment humain de Saint-Jean etait decreer un 
cadre pour la planification et la mise en 
place de services de developpement humain. 
Parmi ces services figurent: les services de 
sante, les services sociaux, la securite 
publique et la justice, la culture et certains 
aspects du systeme d'education. Le projet 
essayait de determiner les problemes 
sociaux, les buts sociauxjusqu'en 1986, et 
de trouver des moyens d'atteindre ces buts 
qui encourageraient la participation des 
citoyens a la prise de decisions et d'initia
tives. 

Le processus passa par quatre phases 
et comprit la reception d'exposes, des entre
vues personnelles, des groupes de discussion 
de citoyens, deux series de seminaires avec 
des professionnels, une serie de quelque 
vingt entretiens avec des ouvriers, des 
hommes d'affaires, des dentistes, des prin
cipaux d'ecole, etc ... , des groupes de 
travail, des reunions publiques et des 
travaux d'etudiants. On discutera de la 
maniere dont tous ces elements furent 
'orchestres' pour faire un programme 
coherent ainsi que de la maniere dont !'infor
mation fut reyue, traitee et repandue. 
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tive program evaluation including infor
mation systems, goal indicators and their 
properties, baseline studies, and benefit
cost procedures are explored. 

The CMHC evaluation of NIP is 
described and assessed in terms of the 
theoretical and methodological arguments 
developed in the article. An argument of 
this article is that, although it generated 
normative conclusions, the CMHC 
evaluation procedure was almost 
completely positive rather than normative. 
It was designed and implemented by the 
organization responsible for program 
delivery; the major purpose of the 
evaluation was to improve program 
delivery and its recommendations are 
intended to contribute to that purpose. 
However, the CMHC procedure leaves a 
number of theoretical requirements unmet 
and many important questions unanswered. 
It does not tell us much about the real 
impact of the program upon an area and its 
residents. Furthermore, it does not tell us 
much about the real costs of achieving 
those impacts or whether they could have 
been achieved more efficiently with a 
different program or set of program 
activities. 

David Smith, Citizen Participation: Re
asserting the Human Spirit 

Citizen participation is not new but has 
recurred throughout history whenever 
current developments denied the human 
quality and the organic nature of the 
universe. The present-day revolt is against 
current threats- the science/technology 
myth based on the proposition that only 
that which can be counted is real, the 
centralizing threat of political authority, 
and the bureaucratization of all activities 
linked with modern profit-motivated 
economic arrangements. Effective citizen 
participation depends on perceiving the 
linkages between these forces and acting 
accordingly. We must make sure the goals 
of action express human values and that the 
actions taken make full use of human 
potentialities. 

6 Plan Canada 

D.D. Detomasi, L' evaluation des travaux 
publics: I' evaluation de la Societe centrale 
d'hypotheques et de logement du Pro
gramme d'amelioratfon des quartiers 

Cet article se preoccupe de deux problemes: 
il presente d'abord quelques problemes 
theoriques et methodologiques relatifs a 
!'evaluation des travaux publics en general; 
il donne ensuite une description et une 
appreciation critique des procedures 
employees et des resultats obtenus par la 
Societe centrale d'hypotheques et de 
logement dans son evaluation du 
Programme d'amelioration des quartiers. 
La partie theorique-methodologique met 
l'accent sur la distinction entre les 
analyses normative et positive et discute 
des principales implications que ceci 
comporte pour la conception des systemes 
d'evaluation et des procedures. On souligne 
tout particulierement les rl'Jles de 
l'administrateur elu et du citoyen 
affecte-au contraire de celui du 
fonctionnaire professionel-dans les 
processus de la specification des buts et de 
!'analyse normative relative aces buts. On 
explore aussi d'autres caracteristiques et 
besoins d'une evaluation efficace d'un 
programme y compris les systemes 
d'information, les indicateurs de buts et 
leurs proprietes, les etudes de base et les 
procedures concernant le coO.t et le 
rendement. 

La description et !'appreciation de 
!'evaluation de la Societe centrale 
d'hypotheques et de logement du 
Programme d'amelioration des quartiers 
sont faites selon les arguments theoriques 
et methodologiques exposes dans l'article. 
On argumente dans l'article que, bien que la 
procedure d'evaluation de la Societe 
centrale d'hypotheques et de logement ait 
produit des conclusions nonnatives, elle a 
ete presque entierement positive plutl'Jt que 
normative. Elle a ete corn;ue et mise en 
oeuvre par !'organisation responsable du 
fonctionnement du programe; le but 
essentiel de !'evaluation a ete d'ameliorer le 
fonctionnement du programme et c'est ace 
but que doivent contribuer ses 
recommandations. Cependant la procedure 
de la Societe centrale d'hypotheques et de 



logement ne subvient pas a tousles besoins 
theoriques et laisse beaucoup de questions 
sans reponse. Ellene nous renseigne pas sur 
l'effet reel qu'a le programme sur une region 
et sur ses habitants. En outre, elle ne nous 
apprend rien sur les frais reels encourus pour 
realiser ces effets et elle ne nous dit pas non 

, plus s'il eO.t ete possible de les realiser d'une 
maniere plus efficace avec un programme ou 
un ensemble d'activites et de programmes 
differents. 

David Smith, La participation des citoyens: 
une maniere de faire valoir le caractere 
humain 

La participation des citoyens n'est pas un 
concept nouveau: elle s'est repetee tout au 
long de l'histoire chaque fois que les 
evenements et les idees en cours ne 
permettaient pas a l'univers de garder sa 
qualite humaine et sa nature organique. On 
se revolte aujourd'hui contre les menaces 
courantes-le mythe de la science/tech
nologie fonde sur l' argument que l' on ne 
lit plus que ce qui se compte, la menace 
de la centralisation du pouvoir politique 
et la bureaucratisation de toutes les 
activites liees aux mesures economiques 
modernes a but lucratif. La participation 
des citoyens sera efficace seulement s'ils 
savent distinguer les chainons qui relient 
toutes ces forces et s'ils agissent en 
consequence. Nous devons nous assurer que 
les buts de toute intervention expriment des 
valeurs humaines et qu'elles fassent plein 
usage de la potentialite humaine. 

Harry Lash is writing a book based upon interviews with Hans Blumenfeld-his life 
and a review of his work. Harry is interested in comments on Hans' life and 
contributions to world-wide planning from those who have known him and whose 
lives have been touched by the man and his work. He would like to hear from those 
who may have something to say-praise or blame-about his life, work, and the 
human incidents that they remember. 

Contact Harry Lash at 304 West 28th Street, North Vancouver, B.C., V7N 2Jl, or 
telephone him at 604-985-7314. 
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Editor's Introduction 

Public Participation and the Planning Process: 
Intervention and Integration 

Barry Sadler 

Public participation is a broad social 
movement that has grown rapidly in 
Canada during the last decade from the 
coalition of diverse interests and activities. 1 

It has largely developed out of a sense of 
alienation and powerlessness generated by 
the increasing complexity and remoteness 
of government, the scale and pace of 
technological change, and the failure to 
control its human impacts. 2 The popular 
reaction to these deep-rooted trends in 
contemporary culture has taken many 
forms, but the attempt by citizens to exert 
influence on the decisions that directly 
affect their lives is one common 
denominator. Such actions are predomin
antly issue-oriented and consequently 
directed at many policy areas. 
Environmental issues, in particular, have 
provided and remain an important focus for 
public concern and involvement. Few 
people are not affected in some way by the 
forces that continually modify physical 
settings and social communities. Some of 
the impacts stem from government planning 
policies and strategies which fail to account 
for significant social and environmental 
costs and fail to incorporate them into the 
final decision calculus.3 The literature of 
the field is replete with examples, ranging 
in scale and setting from urban neighbor
hood renewal to natural resources develop
ment.4 As a result, citizens have not only 
challenged the outcome of decisions but 
have increasingly called into question the 
way they were made. 
This impetus, in particular, represents an 
indictment of the restricted scope of 
planning processes and their discordance 
with the needs and interests of various 
client groups. Social goals and preferences 
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have always been incorporated in some way 
into various stages of decision-making, but 
traditionally they have entered into the 
process in an indirect and haphazard way 
through the unchecked assessments of 
professionals. 5 The emergence of citizen 
constituencies for many sectors of planning 
has brought this dimension into sharp 
focus. Officials at all levels are confronted 
with the issue of how to accommodate 
public involvement and input within a 
process that is ill-adapted to this purpose. 
The response (like the demand) has varied. 
In Some cases, there has been considerable 
institutional adjustment; in others, political 
and bureaucratic caution has proved a 
formidable barrier to change. The role of 
public participation in environmental 
planning runs along two strategic dimen
sions of intervention and integration. By 
intervention, I mean the attempts of 
citizens to become involved in decisions 
where channels for the expression of views 
are closed or constricted. In such cases, 
citizen actions typically take the form of 
political lobbying to influence outcomes or 
protest to try to reverse them. The term 
integration, in contrast, refers to the 
provision of formal opportunities for public 
involvement as part of the process of 
decision-making. A considerable number of 
experiments in participation have now been 
conducted and techniques and procedures 
are fairly well established. Such oppor
tunities continue to expand, largely on an 
ad hoc issue-oriented basis. 
The articles in this volume provide coverage 
of various aspects of citizen participation in 
environmental planning. In particular, they 
are intended to illustrate critical issues in 
contemporary practice and to concentrate 



on experiences in the general area of urban 
and regional planning that is of particular 
interest to the readership of this journal. All 
of the papers were presented initially at the 
recent Canadian Conference on Public 
Participation, but have been specially 
revised for this edition of Plan Canada. 
An overview of basic patterns and trends in 
public participation in Canada is provided 
by Burton and sets subsequent discussion 
within a comprehensive frame of reference. 
It is based on approximately one hundred 
selected case studies and the appended list 
of references is a useful bibliographic source 
for those interested in further reading. The 
innovative aspect of this study, however, is 
the development and application of an 
analytical framework to compare and 
contrast a diverse range of case material. 
Any initial classification of this kind is 
obviously open to considerable revision and 
the problems encountered in undertaking 
the exercise provide some useful indicators 
of the refinements and changes required to 
develop more universal systems. The 
analysis nevertheless yields significant 
generalizations about the main dimensions 
of participation. On a strategic level, for 
instance, it illustrates the very uneven 
development of formal opportunities for 
public involvement and implies the 
continuing necessity for interventionist 
activity by citizens. 
Some of the numerous obstacles encoun
tered by citizen groups when they try to 
intervene in planning decisions are outlined 
in the case study by Shalinsky. The 
Kitchener Market Fight is a classic example 
of a fierce but ultimately futile struggle by 
citizens to block a city center redevelop
ment they considered environmentally 
destructive and financially unsound. All of 
the conditions that promoted the fight and 
biased the Kitchener result continue as an 
everyday feature of urban policymaking 
and planning in Canada. The predominant 
role of private interests in shaping 
development, the aggressive (or tacit) 
support of municipal politicians who value 
growth at almost any price, and the 
exclusion of any meaningful involvement 
by the public, who ultimately may have to 

bear the costs of the project (either through 
direct subsidies or reduced amenities), is 
duplicated in a score of cities across the 
country.6 As a result, the physical 
appearance and spatial character of many 
city centers are assuming a monotonous 
similarity which reflects the pursuit of 
private profit at the expense of public 
amenity.7 The recent election of several city 
councils who seem more responsive to 
public concerns and citizen participation 
may be one sign of a counteracting trend, 8 

but strong official resistance to any change 
in the way urban policy is made remains the 
normal rule. 9 

Similar attitudes also prevail at other levels 
of government and make interventionist 
actions in planning issues a frustrating 
exercise for citizen groups who have limited 
time and resources at their disposal. This 
theme is highlighted in the Hodges' review 
of the interactions between various citizen 
groups and government agencies. All of the 
groups described have some common 
characteristics and share similar ex
periences in their efforts to safeguard or 
improve the quality of valued environ
ments. In particular, there is a continuing 
struggle to gain access to basic information 
and key decision-makers and win bureau
cratic acceptance of the legitimacy of their 
interest in the issue at hand. The perceived 
successes achieved by these groups are 
considerable, but they are hard-won and 
self-achieved. In these circumstances, 
cynicism is easily bred, and the authors' 
conclusion that the skills and talents of 
citizen groups are a wasted resource is 
surely capable of wider application. 
One common response by government 
agencies to such problems has been the 
establishment of formal programs of citizen 
participation. This approach, in turn, raises 
a range of issues about the role and impact 
of public involvement, as Wolfe notes in a 
case study of rural land use planning in 
Huron County. Although the participation 
program developed here goes considerably 
beyond customary practice in Ontario, the 
analysis indicates it is closely controlled by 
the planner to achieve professional goals. It 
also illustrates that program objectives 
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may be differently perceived by politicians 
and citizens and that felt satisfactions 
about the degree to which they are achieved 
vary between each of the actors in relation 
to initial expectations. Even more tellingly, 
the independent evaluation conducted by 
the author suggests the levels of 
satisfaction expressed by all parties are 
unjustified since the program fell well short 
of achieving its full potential. This 
conclusion and the associated recommenda
tions for a broader package of opportunities 
and information adapted to the needs of the 
target community echoes one of the 
conventions of the fields and reinforces it by 
analysis. 

A number of programs, in fact, have been 
designed along this recommended line of 
action. One of the most ambitious attempts 
to date is outlined in the contribution by 
D 'Amore. The program described is 
designed to reach all sectors of a 
community through the use of multiple 
involvement techniques. Inputs are de
veloped through the operation of cumula
tive cycles of involvement and information 
based on the Delphi model. Both this 
approach and the objective of establishing 
long-range social goals to guide urban 
planning are worthy of further experi
mentation. To this end, it would have been 
useful to receive fuller details about 
program administration and outcomes. For 
practitioners and participants, however, the 
program outline provides an innovative 
model for developing opportunities for 
public involvement. 
A more responsive and equitable planning 
process is slowly evolving from the efforts 
of committed citizens and professionals. 
Public participation, whatever general form 
it takes, is a process of social change and 
systems transformation. Within certain 
defined political limits, citizen actions both 
shape the procedures for making planning 
decisions and are influenced by them. The 
nature of this interaction varies strategi
cally with the style of participation and 
some general conclusions about the 
relationship between activity and oppor
tunity can be drawn in these terms. 
The public can exert influence on planning 
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decisions that are traditionally taken within 
closed systems from which direct contribu
tions by citizens are excluded. Such 
interventions, however, require consider
able effort and expertise because typically 
they are fought on the professional's turf 
and on his terms.10 In arguing their case, 
citizen groups are forced to resort to the 
very strategies and tactics used by the 
planning bureaucracy, but within a more 
restrictive time frame and information base. 
Not only do these conditions bias the 
outcome of all efforts at citizen interven
tion, they also work towards the exclusion 
of individuals and groups who command 
neither the skills nor the resources for 
bargaining with bureaucracies.11 Thus, the 
very achievement of success by more 
organized and sophisticated activist groups 
paradoxically presents a danger. This may 
lead in the direction of institutionalized 
relationships with planning professionals 
and the development of an elitism in 
participation that contradicts its basic 
ideals. 
The development of a more open system of 
decision-making through the provision of 
structured opportunities for participation is 
a welcome innovation, but in itself is not 
enough to overcome this and related 
problems. From the standpoint of planning 
resolution, a critical requirement is to 
incorporate all relevant values into the 
process; and this presents a difficulty with 
sections of the public who are traditionally 
non-participants for various reasons.12 At 
the next stage, the development of 
appropriate information for the involved 
publics and suitable means · for incor
porating their views into planning measures 
implies a more sophisticated multiple
technique approach than is currently 
practised.13 (This becomes especially 
important when planning issues are both 
technically complex and politically contro
versial.) Ultimately, of course, the quantity 
and quality of participation that can be 
achieved is constrained by the structural 
inequalities of the existing political 
economic and social order. Education is 
invariably cited as the cause and prescribed 
as the solution for this problem, 14 although 



any real improvements are unlikely in the 
absence of major commitments of time and 
money such as those made by the Berger 
Commission to the native people of the 
Mackenzie Valley. 
This assessment, in turn, raises issues 
about how the search for acceptability in 
planning relates to other requirements such 
as the need for efficiency. No simple 
formula is available to aid choice. Like most 
decisions involving participation, it comes 
down to a matter of social and political 
preferences. To the extent that this 
collection of articles provides insight into 
these issues and stimulates thought on the 
positions we take, it will serve the purpose 
intended. 

NOTES 

1 An overview of the history of the movement is 
provided by James Draper, 'Evolution of Citizen 
Participation,' in B. Sadler (ed.), Involvement and 
Environment, volume 1. Edmonton: The 
Environment Council, 1978, pp. 26-42. 

2 This point has been made by many writers. Few 
have done it so compellingly as Alvin Toffler, 
Future Shock. New York: Random House, 1970. 

3 The development of environmental and social 
impact assessment methods is a recognition and a 
response to this problem. See: Reg Lang, -
'Environmental Assessment Changes Planning,' 
Pmn Canada, volume 17, no.1, 1977, pp. 59-69, and 
Peter Boothroyd, 'Issues in Social Impact 
Assessment,' Pmn Caruufa, volume 18, no. 2, 1978, 
pp. 118-134. 

4 For a sampling of relevant problems in urban 
planning and resources management respectively, 
see: W. Michelson, Man and His Urban 
Environment. Reading, Mass.: Addison-Wesley, 
1970; and W.R.D. Sewell and I. Burton (eds.), 
Perceptions and Attitudes in Resources Manage
ment. Ottawa: Department of Energy, Mines and 
Resources, 1972. 

5 Gilbert F. White, 'Formation and Role of Public 
Attitudes,' in H. Jarrett (ed.), Environmental 
Quality. Washington, D.C.: Resources for the 
Future, 1966, p. 109. 

6 A searching examination of policymaking in urban 
development that confirms these general 
statements about the interactions between 
politicians, private corporations, and the public is 
provided in R.W. Collier, Contemporary 
Cathedrals: Large Scale Redevelopments in 
Canadian Cities. Montreal: Harvest House, 1974. 
For a fine supporting polemic, see: D. Gutstein, 
Vancouver Ltd. Toronto: James Lorimer, 1975. 

There are, of course, some notable examples of 
citizens effectively fighting the coalition of 
developers and politicians (and their professional 
advisers), G. Fraser, Fighting Back: Urban 
Renewal in Trefann Court. Toronto: A.M. 
Hakkert, 1972. Above all, however, this and 
related studies merely confirm how prolonged, 
bitter, divisive, and one-sided the struggle with 
city hall is. 

7 Even the historic identity and visual distinctive
ness of the old city of Quebec, and the resonant 
sense of attachment it evokes, is being destroyed 
by inroads of concrete and glass. Anger at both 
the erosion in landscape and values and the way 
these have come about is dramatically conveyed 
by Cimon: 'This city, my city, is dying because she 
is being sold like a postcard or rented like a 
woman for the night.' Jean Cimon, 'The Siege of 
the Old Capital by Cement,' Pmn Caruufu, vol. 18, 
no. 2, 1978, p. 84. 

8 Edmonton provides one recent example. A review 
of the background and the present uncertainties 
about the future development of a citizen 
participation approach is provided by Earle L. 
Snider, 'Citizen Participation for Edmonton: 
Getting the Train Going,' Urban Forum, vol. 4, no. 
2, 1978, pp. 20-25. 

9 For an excellent comparative review of recent 
literature on this issue, see: John G. Corbett, 
'Canadian Cities: How 'American' Are They?,' 
Urban Affairs, vol. 13, no. 3, 1978, pp. 383-394. 

10 This point is effectively made by Barry Stuart and 
Linda Christiansen-Huffman in the analogy they 
draw between challenging decisions and a game of 
Kafkaesque baseball in which citizen groups 'play 
by rules that are largely contrary to their own 
interests and skills of the opponent.' Linda 
Christiansen-Huffman and Barry Stuart, 'Actors 
and Process in Citizen Participation: Negative 
Aspects of Reliance on Professionals,' in B. Sadler 
(ed.), Involvement and Environment, vol. 1, 
op. cit., p. 101. 

11 For example, Fisher underlines the need to 
include the rank and file citizenry in debate on 
U.S. Forest Service policy by pointing out that 
their views are liable to be quite different from 
those of the 'forest fraternity' and the 
'conservation crowd'; the groups which typically 
dominate debate about the way public forest 
lands should be managed and used to realize social 
and material benefits. Joseph L. Fisher, 'A Search 
for Consensus,' in M. Clawson (ed.), Forest Policy 
for the Future. Washington, D.C.: Resources for 
the Future, 1974, pp. 323-324. 

12 Non-participation in environmental affairs is, of 
course, the norm for the vast majority of citizens. 
For many sectors of society, non-participation is 
exercised as a matter of choice. It is reflected 
much more tellingly in minority and disadvan
taged groups at the periphery of society who are 
often most affected by change but least able to 
influence it. The notion of participation programs 
which are open to all often fails to take account of 
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such deep-rooted structural biases. For a review, 
see: R.E. Kasperson and M. Breitbart, 

Participation, Decentralization, and Advocacy 
Planning. Washington, D.C.: Association of 
American Geographers, Resource Paper no. 25; 
1974. 

13 It is worth stressing the obvious point that public 
input, although important, is only one element to 
be taken into account when making planning 
decisions. Land use allocation choices, for 
example, involve consideration of four additional 
kinds of factors: biophysical feasibility, economic 
efficiency, political equity, and administrative 
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practicality. M. Clawson, Forests for Whom and 
for What? Baltimore: Johns Hopkins Press, 1975, 
pp. 17-25. 

14 For example, Canadian Council of Resource and 
Environmental Ministers, Man and Resources. 
Toronto: The Council, 1974, p. 13. This is 
essentially a middle class, liberal view of the 
options for change. From a radical perspective, 
education, as part of the problem, is unable to 
contribute to the solution without first 
undergoing revolutionary restructuring. I. Illich, 
Deschooling Society. London: Calder and Bayars, 
1971. 



ARTICLES 

A Review and Analysis of Canadian Case 
Studies in Public Participation 

Thomas L. Burton 

Introduction 

This article provides an overview of the 
Canadian experience in public participa
tion.1 By examining individual cases of 
public participation and by relating these to 
a range of selected characteristics of the 
particip(!tion process that have emerged 
from state-of-the-art reviews and conceptual 
models, it is hoped to place the Canadian 
experience within a relatively comprehen
sive, though primarily descriptive, frame of 
reference. 
For purposes of the article, public 
participation has been defined according to 
the use made of the term by the Bureau of 
Municipal Research in a report prepared in 
1975. It is: 'a component of the democratic 
system which permits non-elected members 
of the community to exercise some control 
over decision-making which goes beyond 
elections. '2 This definition emphasizes 
three basic characteristics or components: 
first, decision-making that is normally 
carried out within the public sector by 
government departments and agencies; 
second, the involvement of non-elected and 
non-appointed members of the community; 
and third, a degree of control over 
decision-making by individuals which goes 
beyond voting in elections. All three 
characteristics are necessary in any 
particular situation for public participation 
to occur, and only cases that fall within this 
definition are examined in terms of the 
predetermined framework. 
At the outset, limitations and delimitations 
of the study should be noted. Major 
limitations had to do with time, money, and 
resources. The study was completed in a 
period of slightly more than two months, 
with the services of one research assistant, 

Annette Wildgoose, and on a limited 
budget. The net result is that the study is 
restricted to cases that could be uncovered 
from existing written sources in a very 
short period of time. There is little doubt 
that further documented cases exist that 
could not be located in the time available, 
and that many more cases have probably 
never been documented. In short, what we 
have is an indication of the Canadian 
experience, not a representative statement. 

The Analytical Framework 

An interesting point to note about citizen 
participation is that, while a constant 
problem in effecting participation consists 
of obtaining access to information, the 
problem faced by anyone attempting to 
survey the field is an overload of 
information about the subject itself! The 
premier Canadian work is Citizen Action: 
An Annotated Bibliography of Canadian 
Case Studies, edited by Arthur Stinson.3 

This study identified approximately 130 
Canadian references, perhaps half of which 
would fall under the relatively narrow 
definition bein6 employed here. Other 
major works have provided references to 
many more cases. In total, 102 examples of 
public participation in Canada were found 
to be admissible under the interpretation of 
the term being used (Appendix 1). 
To compare and contrast these cases, it was 
necessary first to develop a suitable 
analytical framework. The one that has 
been devised and used here is based upon a 
number of selected characteristics of public 
participation (Table 1). It was derived from 
two major sources: a review of major 
theoretical and experiential writings in the 
public participation field; and in-depth 
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Table 1 
The Analytical Matrix for the Case Studies 

Dimension 

1 ISSUE 

Scale of Measurement 

1 General Urban Planning/De
velopment 

2 Provision of Public/Community 
Service 

3 Housing, Renewal and Rehabili
tation 

4 Environmental Planning/Man-
agement 

5 Transportation 
6 Parks and Recreation 
7 Site Development 
8 Economic/Regional Develop

ment 
9 Education 

10 Other 
2 TYPE 1 Cooperative 

2 Adversary 
3 Mixed 

3 OBJECTIVE 1 To Generate Information 
2 To Identify Alternatives 
3 To Evaluate Alternatives, Op

tions, and Impacts 
4 To Test Public Responses and 

Opinions 
5 To Resolve Conflict or To 

Achieve Consensus 
6 To Influence Policy 

4 SCALE 1 Site-Specific 
2 Neighborhood 
3 Community 
4 Metropolitan Area 
5 Provincial Region 
6 Province or Territory 
7 National (i.e. Supra-Provincial) 

Region 
8 National 
9 International Area or Region 

5 TECHNIQUE 1 Votes, Referendums, and Ple
biscites 

2 Public Hearings 
3 Large and Small Group Public 

Meetings 
4 Advisory Groups and Task 

Forces 
5 Technical and Professional Ad-

vice 
6 Surveys 
7 Petitions 
8 Telecommunications Techniques 
9 Workshops and Seminars 

10 Participant Observation 
11 Role Playing and Gaming 
12 Expert Panelling 
13 Direct Confrontation 
14 Litigation 

14 Canadian Case Studies 

discussions and consultations, individually 
and collectively, with the members of the 
Program Committee for the Canadian 
Conference on Public Participation which 
served in this context as a task force, or 
working group, of experts. 4 The character
istics that constitute the framework are: 

• the nature of the issue to which the 
participation is addressed; 

• the type of participation undertaken; 
• the scale at which the participation has 

taken place; 
• the techniques or instruments of 

participation that have been employed; 
and 

• the presence or absence of evaluation of 
the participation. 

In addition, all cases have been charac
terized by their location in Canada
province, territory, or nationwide. A brief 
discussion of each of these characteristics 
follows. 
In considering the nature of the issue to 
which any particular instance of public 
participation is addressed, the concern has 
been to discover whether or not 
participation has tended to occur only in 
relation to a limited range of decision
making concerns. Has public participation 
in Canada been confined primarily to one or 
two major sectors of public decision-making, 
such as urban planning and development; 
or has it occurred in a wide variety of 
different fields? The range of possibilities is, 
of course, large: urban planning and 
development, housing and urban renewal, 
provision of community services, including 
public libraries, information services and 
day-care centers, economic and regional 
development, health, education, recreation 
and tourism, environmental pollution and 
protection, transportation, and government 
organization. It is likely that some sectors 
of decision-making are more susceptible to 
public participation than others, that some 
are of more general interest to citizens and 
citizen groups, and that some are more 
visible, as well as more interesting, to 
researchers and publishers. 
In examining the type of participation, the 
concern has been to discover whether it has 



occurred primarily on a basis of cooperation 
between the decision-making authorities, 
on the one hand, and citizen organizations, 
on the other; or whether it has been 
essentially adversary in character, demon
strating a confrontation between formal 
authority and public groups. This twofold 
categorization would seem to be of major 
importance, for it may be postulated that 
the quality of the decision-making process 
would be greatly enhanced in situations 
where provision is made for cooperative 
public participation than in those where the 
public groups liave had to fight for 
recognition of their right to be involved. 

Another important analytic distinction is 
the objective of participation. For purposes 
of the study, six objectives were delineated. 
The first, to generate information, implies 
that the purpose of participation is solely to 
collect and/or disseminate information. The 
second, to identify alternatives, implies 
that the process will enable the identifica
tion of a range of possible courses of action. 
The third, to evaluate alternatives, options, 
and impacts, indicates that the participa
tion will permit citizen input in the 
evaluation of the range of alternative 
courses of action. The fourth objective, to 
test public responses and opinions, sees 
participation as being directed toward 
assessing public reactions to proposed 
actions. The fifth, to resolve conflict or to 
achieve consensus, implies that participa
tion will strive to reconcile opposing 
viewpoints. And the sixth, to influence 
policy, implies that public involvement is 
an attempt to influence directly decisions 
that are taken by formal authorities. On the 
basis of the case studies, it is not easy to 
assign clear objectives and, furthermore, in 
the majority of cases, more than one 
objective is apparent. In fact, this particular 
aspect of the analysis proved to be 
extremely difficult to apply to the case 
materials-a point which will be taken up 
again later in the article. 

The scale at which participation takes place 
may be a significant factor in determining 
the likelihood of success as well as in 
suggesting the probability and intensity of 

conflict. Decision-making at a very specific 
local level will often mean that the public 
participants and the representatives of the 
government agencies involved are likely to 
know each other, the details of the issue, 
and the situation. Emotions, too, may run 
stronger and deeper in local situations. 
Either or both of these considerations may 
significantly affect the progress and the 
outcome of the participation. 

The smallest scale at which participation 
occurs is site-specific, in which case it is 
confined to citizens who are residents of a 
single site. Other useful analytic levels 
include: the neighborhood; the community, 
such as the city, town or village; the 
metropolitan area; the provincial region; 
the province or territory; the national 
region; the entire nation; and the 
international area or region. It is important 
to note here that the concern is with the 
level at which the public participation takes 
place, not the scale of the issue itself. Thus, 
though the Berger Inquiry was concerned 
with an issue in northern Canada, the scale 
of the public participation in the Inquiry 
was virtually nationwide. 

A wide range of techniques or instruments 
has been employed in public participation: 
votes and referendums; public hearings; 
large public meetings; advisory groups; 
provision of professional/technical advice; 
surveys; petitions; small group meetings; 
telecommunications; workshops; partici
pant observatian; role playing and gaming; 
expert panelling; direct confrontation, as in 
sit-ins; and litigations. A definition of each 
technique is to be found in the author's 
bibliographies. 5 

Ultimately, in considering the extent of 
evaluation of participation, the concern is to 
discover how effective public participation 
has been. This requires rigorous criteria and 
methodology. No attempt has been made to 
evaluate participation efforts at the present 
time. The concern here is only to indicate, 
for the numerous cases, whether evaluation 
has or has not taken place; and, if so, 
whether it was built into the process 
(inherent) or conducted after the event (ex 
post facto). 
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The Findings 

Attempting to apply this analytical 
framework to 96 of the 102 Canadian cases 
for which this could be done was a difficult 
and, perhaps, foolhardy exercise. In
evitably, there was some degree of 
arbitrariness, as not very round pegs were 
induced or pounded into not very square 
holes! What emerged, therefore, is partly 
speculative, partly judgmental, and always 
open to review and reconsideration. In 
presenting the material, it is emphasized 
only that the model is tentative and 
exploratory. 

Geographical Location 

Geographically, the largest number of cases 
is drawn from the province of Ontario, 
which has almost three times as many as 
Alberta, with the next highest number. The 
smallest number of cases is to be found in 
Prince Edward Island and the Yukon 
Territory. The distribution of the 96 cases, 
listed from east to west across the country, 
is shown in Table 2. 

Table 2 
Geographical Location of the Case Studies 

Location 
Newfoundland 
Prince Edward Island 
Nova Scotia 
New Brunswick 
Quebec 
Ontario 
Manitoba 
Saskatchewan 
Alberta 
British Columbia 
Yukon Territory 
Northwest Territories 
National 
International 

Number of Cases 
3 
1 
7 
3 
8 

33 
6 
5 

12 
8 
1 
3 
2 
4 

It is worth remarking that every province 
and territory of Canada has at least one 
case included in the study. 

Nature of the Issue 

The most dominant issue described in case 
studies of public participation is general 
urban planning and development. Also 
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significant has been the provision of specific 
public services and/or facilities, notably 
community centers, day-care services, and 
information centers. Housing, renewal and 
rehabilitation, and environmental planning 
and management have also been frequent 
issues. Less frequent have been such issue 
areas as transportation, parks and 
recreation, economic/regional development, 
and education. It would seem that planning 
and development, both general and specific 
(e.g., housing, renewal and rehabilitation) is 
overwhelmingly the major issue area (Table 
3). 

Table 3 
Types of Issue Represented by the Case 
Studies 

Type of Issue 
General Urban Planning/Development 
Provision of Public/Community Service 
Housing, Renewal and Rehabilitation 
Environmental Planning/Management 
Transportation 
Parks and Recreation 
Site Development 
Economic/Regional Development 
Education and Health 
Other 

Type of Participation 

Number 
of Cases 
~ 

20 
14 
11 
7 
4 
4 
3 
3 
2 

Type of participation is characterized as 
cooperative, adversary, or mixed. The last 
category refers to situations which may 
have been initially in one of the two main 
categories, but which evolved substantially 
into the other. The distribution for the cases 
is shown in Table 4. 

Table 4 
Types of Participation Represented by the 
Case Studies 

Types of Participation 
Cooperative 
Adversary 
Mixed 

Number of Cases 
57 
27 
11 

All data considered, it is most significant to 
note that the ratio of cooperative to 
adversary cases is two to one. The number 
of adversary and mixed cases, however, is 
relatively high. It was thought, initially, 
that the relatively high number of 



adversary cases might reflect the evolution 
of public participation during the past 
decade or so. That is, it was thought that 
the wave of citizen activism that 
characterized the middle and late 1960s 
would have generated a large number of 
adversary situations; but that cases from 
the early and mid-1970s would reflect more 
cooperative ventures. There does appear to 
be some substance to this thought, but the 
evidence is by no means wholly convincing. 
There are several significant cases of 
adversary situations from recent years. 

Objectives of the Participation 

In considering objectives, it is important to 
remember that most cases will have more 
than one objective and that some objectives 
are cumulative. Thus, to identify alterna
tives generally requires the prior objective 
of generating information on needs, goals, 
and wants. The distribution for the cases is 
shown in Table 5. 

Table 5 
Objectives of Participation Represented by 
the Case Studies 

Objectives 
To Generate Information 
To Identify Alternatives 
To Evaluate Alternatives, Options and 

Impacts 
To Test Public Responses and Opinions 
To Resolve Conflict or To Achieve 

Consensus 
To Influence Policy 

Number 
of Cases _6_3_ 

24 

13 
4 

5 
28 

In two-thirds of the cases, an objective was 
to generate information; and in almost half 
of these, it was the sole objective. In 
twenty-eight cases, many of them adver
sary, the objective was specifically to 
influence policy. Clearly, more detailed 
analysis must be made with regard to the 
whole issue of objectives before firm 
conclusions can be drawn. Preliminary 
observation, however, seems to suggest 
that in many Canadian cases, the objective 
of public participation is simply the seeking 
of information with which to identify 
alternatives that will then be evaluated and 

determined by those who make up the 
formal power structure. The public does not 
appear to play a very large role in this 
vision of participation and, as Arnstein has 
pointed out, this notion is very low on the 
ladder of participation. 6 

The Scale of Participation 

Public participation in Canada has taken 
place, overwhelmingly, at the neighborhood 
and community levels. Two-thirds of all 
cases examined fall into these two 
categories. The only other significant scales 
of involvement have been the provincial 
region, with ten cases, and the province or 
territory, with six examples. Participation 
at the national region, national, and 
international levels occurs in only a handful 
of the cases, and only a single case of 
participation at the site-specific scale has 
been discovered (Table 6). 

Table 6 
Scales of Participation Represented by the 
Case Studies 

Scale 
Site-Specific 
Neighborhood 
Community 
Metropolitan Area 
Provincial Region 
Province or Territory 
National Region 
National 
International Area or Region 

Number of Cases 
1 

32 
35 

3 
10 
6 
1 
3 
3 

Techniques of Participation 

It is readily apparent from the material in 
Table 7 that the most persistent technique 
employed in public participation in Canada 
has been the public meeting, large and 
small. (It proved impossible in analysis to 
distinguish between the two kinds.) Nearly 
two-thirds of the cases made use of public 
meetings. Also important has been the use 
of advisory groups/task forces, technical 
advice, workshops, and telecommunica
tions, including newsletters, newspapers, 
radio, television, and film. The vast 
majority of cases employed more than one 
technique. What may be called the more 
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esoteric techniques-participant observa
tion, role playing and gaming, and expert 
panelling-have remained almost totally 
unused. Somewhat surprisingly, in view of 
the number of adversary cases noted earlier, 
there has been relatively little use of 
petitions, direct confrontation, and litiga
tion (although a form of legal instrument
public hearings-has been employed in nine 
instances). The versatile, but costly and 
time-consuming, technique of surveys has 
been used a total of thirteen times. The 
referendum/plebiscite has occurred on only 
three occasions. 

Table 7 
Techniques of Participation Represented by 
the Case Studies 

Technique 
Votes, Referendums, and Plebiscites 
Public Hearings 
Large and Small Group Public Meetings 
Advisory Groups and Task Forces 
Technical and Professional Advice 34 
Surveys 
Petitions 
Telecommunications Techniques 
Workshops and Seminars 
Participant Observation 
Role Playing and Gaming 
Expert Panelling 
Direct Confrontation 
Litigation 

Evaluation of the Participation 

Number 
of Cases 

3 
9 

54 
38 

13 
5 

32 
24 

0 
1 
0 
1 
2 

In considering evaluation of public 
participation, the stated concern essentially 
has been to ascertain whether or not 
evaluation has taken place. The information 
has, of necessity, been drawn from the 
evidence in the written sources only. Thus, 
there may be situations where the 
particular source employed for this study 
has not revealed an evaluation of the case, 
but where evaluation may have been 
undertaken by someone else who is not 
cited. With this qualification, then, the 
most striking point to emerge is how little 
evaluation has been built into the 
participation process itself (inherent evalua
tion). Only seven cases of inherent 
evaluation have occurred, and three of these 
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are currently on~oing! There have been 
thirty-five cases of evaluation after the 
participation has occurred ( ex post facto). 
For well over half the cases, however, there 
has been no apparent evaluation. It seems 
that, to this time at least, evaluation of the 
participation experience has been, at best, 
an afterthought and, at worst, a cause of no 
concern (Table 8). 

Table 8 
Type of Evaluation 

Type of Evaluation 
No Apparent Evaluation/None 
Inherent Evaluation 
Ex Post Facto Evaluation 
No Information 

Interpretation and Comment 

Number 
of Cases 
--51-

7 
35 
2 

This final section of the article has two 
purposes. First, an attempt will be made to 
interpret the findings of the analysis. 
Second, and perhaps more important, some 
observations will be made regarding the 
nature of the exercise itself and the validity 
and usefulness of the analytical method 
employed. 
What conclusions can be drawn from the 
findings of the study? The Canadian 
experience has clearly been considerable 
and has touched almost all regions of the 
country. The focus of attention appears to 
have been upon issues relating to general 
urban planning and development occurring 
mainly at the neighborhood and community 
levels. Adversary situations are clearly 
evident, but the cooperative venture is more 
prevalent. The principal objective appears 
to be to collect and/or disseminate 
information, while the primary technique is 
the public meeting. There appears to be 
relatively little concern for formal evalua
tion of the participatory experience. All of 
this leads the writer to conclude that, in the 
large majority of cases, public participation 
in Canada has been seen as an opportunity 
for the public to inform and consult, but not 
to advise and consent. 
This being said, it is imperative to note that 
such a comment is based upon an analytical 
review which has been, of necessity, a 



preliminary and limited exercise. The study 
has offered a tentative framework for 
analyzing cases of public participation and 
has then proceeded to apply this framework 
to cases culled from the Canadian 
experience. Much, therefore, turns upon the 
reliability and adequacy of the analytical 
framework itself. What may be said about 
this? 
The analytical framework is a static model 
for analyzing a dynamic process, with all 
the inherent limitations of this condition. 
This was forcibly brought home in the 
attempts to classify cases that evolved over 
time with such labels as adversary and 
cooperative. The one can so easily become 
the other during the course of events that 
make up a case! 

In reference to the specific elements or 
components of the framework, it is evident 
that two, in particular, present major 
difficulties and will require significant 
refinement if they are to be able to offer firm 
insights into the participatory experience. 
The objective of participation is presently 
of very limited utility, since it attempts to 
ascribe homogeneity to what is, in reality, a 
very heterogeneous situation. Not only can 
there be more than one objective in 
undertaking participation; there can also be 
different objectives sought by the different 
actors or groups involved. The crucial 
question then becomes whose objectives are 
most critical or pivotal to the process? It 
has been observed in many writings on the 
subject that the public agency's objective in 
undertaking a participatory exercise may 
be, and often is, different from that of the 
other groups involved. In the analysis here 
it was intended to identify what appeared to 
be the dominant objective, or objectives, of 
the exercise. This may, however, be 
insufficient if one is seeking to evaluate the 
success or failure of any particular 
experience. At this time, therefore, it would 
be extremely difficult to rely on the 
classification developed as part of the 
analytical framework employed in the 
study. 
Much the same kind of comment may be 
made regarding the type of participation. 
The simple threefold classification em-

ployed here masks a wide variety of types. 
It does not distinguish, for example, 
between a truly cooperative venture and 
one which may be described as co-optation. 
Adversary situations, too, reflect a wide 
range of degrees of conflict. The simple 
classification employed in the present study 
was, essentially, the best that could be 
developed given the rudimentary state of 
the case information. But it is clearly 
inadequate for evaluative purposes. 
The analytical framework that was 
developed for this study served to give 
some coherence to the assessment of the 
Canadian experience with public participa
tion. If it is to lead to further and better 
evaluation, however, it will have to be 
enhanced and refined considerably. A 
firmer theoretical foundation will have to be 
established for it, while the various 
elements or components of it will require 
more detailed treatment. The present study 
should be seen as no more than a first 
tentative 'testing of the water.' Neverthe
less, the writer believes that, as an initial 
attempt, it has been worthwhile. 

NOTES 

This review and the bibliographic references it 
incorporates were initially prepared as part ~f the 
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full reference is: T.L. Burton and A. Wildgoose, 
Public Participation: A General Bibliography and 
Annotated Review of the Canadian Experience. 
Edmonton: Environment Conservation Authority 
(Alberta), 1977. 

2 Bureau of Municipal Research, 'Citizen Participa
tion in Metro Toronto: Climate for Cooperation?,' 
Civic Affairs Bulletin, January 1975, p. 5. 

3 A. Stinson (ed.), Citizen Action: An Annotated 
Bibliography of Canadian Case Studies. Ottawa: 
Community Planning Association of Canada, 1975. 

4 The major theoretical and experiential writings 
are listed in Appendix 1 to the report described in 
note 1 above. The members of the Program 
Committee were, in addition to the author: Barry 
Sadler, Derrick Sewell, and Bob Scace. 

5 T.L. Burton and A. Wildgoose, op. cit. 
6 S. Arnstein, 'A Ladder of Citizen Participation,' 

Journal of the American Institute of Planners, 
vol. 35, no. 4, 1969, pp. 216-224. 
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The Kitchener Market Fight, 1971: A Study in 
Citizen Protest 

William Shalinsky 

Introduction 

Have elected and appointed public officials 
really become more convinced of the need 
for early and active public involvement or 
are they simply more skilled in managing 
and manipulating this participation for 
their pre-selected goals? The Kitchener 
Market Fight in 1971 aroused a good deal of 
controversy in relation to this question and 
has continued to be of interest in the years 
since. The repercussions have been felt 
particularly in the political and economic 
spheres. The political effects have been seen 
in relation to the nature of the planning and 
political processes, the role of citizen 
participation in them, and the fates of the 
various actors involved; the financial 
aspects have been seen in terms of the costs 
and benefits of the project to the City, its 
citizens and the taxpayer in general. In 
addition, there has been strong academic 
interest and the project has provided a 
worthwhile area for study and research. 
This article on the Kitchener Market Fight 
is divided into three sections. First, there is 
a brief review of the Kitchener Market 
situation in 1971; this provides some 
background information for the reader. The 
second section contains an evaluation of the 
participation process. And finally, in the 
third section, I will draw some conclusions, 
raise some further questions, and look at 
some policy and planning implications 
which seem to emerge from this case study. 

A Brief Review 1 

On Friday, June 25, 1971, The Chevron, the 
student newspaper at the University of 
Waterloo broke the story of the impending 
agreement between the City of Kitchener 
and Oxlea Investments Limited. This news 

came just three days before Kitchener City 
Council formally approved the agreement. 
Up to that point, a voluntary news blackout 
had been supported by the media and was 
justified on two bases. Firstly, they were 
being good corporate citizens by supporting 
negotiations resulting in a revitalized 
downtown, and secondly, there was the need 
for secrecy to prevent an escalation of land 
values during the negotiations. 
The terms of the agreement were as follows: 
1 The City sold the old Farmers' Market, 

the City Hall and City owned land to 
Oxlea for one million dollars; 

2 Oxlea agreed to develop this land and 
some attached parcels into a twelve 
story office building, a shopping mall 
with a new Eaton's store, a new market 
building, and a 750 space parking 
garage; 

3 The City agreed to lease from Oxlea a 
minimum of 30,000 square feet of office 
space at $6.50 per square foot for fifteen 
years for the City Hall in the new office 
tower; and 

4 The City agreed to lease the new market 
building and parking garage for 
$276,000 per year for not more than 
thirty years. 

The agreement had been put together by 
Oxlea and the Kitchener Urban Renewal 
Committee (KURC). KURC was a 
voluntary group of over 50 people which 
was formed in 1963. It consisted largely of 
managers, owners, directors or heads of 
business, and industrial firms as well as the 
Mayor of Kitchener and the Kitchener 
Planning Director.2 Although this commit
tee had no officially designated power (it 
was neither elected by the citizens of 
Kitchener, nor appointed by Kitchener City 
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Council), it played a powerful part in the 
formulation of the Oxlea-Kitchener agree
ment. 
When these negotiations were finally made 
public, a number of concerned citizens 
quickly organized into a group called the 
Citizens' Committee for a Better County 
Core (CCFBCC) to protest several things: 
1 The lack of representative public 

involvement in the Oxlea deal; 
2 The binding commitments made by the 

City in relation to the City Hall lease, 
the market, and parking garage; 

3 The sale of the market building and City 
Hall, which CCFBCC wanted kept for 
historic reasons; and 

4 The belief that the financial costs and 
benefits stated by the City were 
incorrect. CCFBCC believed that the net 
result would be more costly to the 
taxpayers than the City stated. 

They developed a plan of attack which 
included three major strategies. A brief was 
submitted to the Ontario Municipal Board 
(OMB).3 Petitions were prepared so that as 
many signatures as possible could be 
collected to protest the actions of Kitchener 
City Council. And there was an active push 
for a referendum on the Oxlea issue. In 
essence, the CCFBCC was in favor of urban 
renewal, but wanted to see the Oxlea 
development elsewhere in downtown 
Kitchener so that the old Market and City 
Hall buildings could be saved. 
The CCFBCC was opposed by all members 
of the Kitchener City Council except one 
(Alderman Morley Rosenberg), 4 by the 
media, by KURC, and by the Kitchener 
Chamber of Commerce. The battle raged 
throughout the summer and into the fall of 
1971. Both sides held a number of public 
meetings, circulated petitions, and argued 
over the accuracy of a cost-benefit analysis 
produced by the City. In addition, the City 
launched an advertising campaign to swing 
public support. 
As noted above, all agreements such as the 
Kitchener-Oxlea one are subject to review 
by the 0MB and a public hearing must be 
held if there are any objections. In this case, 
there were several objections and a hearing 
was held on October 26, 1971. The CCFBCC 
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argued before the 0MB that there should be 
a referendum at the December 6th 
municipal elections. The 0MB agreed and 
postponed the rest of the hearing until after 
the referendum. 
The referendum was voted on by 
approximately forty percent of the 67,800 
eligible voters. The result was 15,700 in 
favor of the Oxlea agreement (58%) and 
11,500 against (42%). The 0MB hearing 
resumed on December 9th and was followed 
on December 21st by the Board's decision 
supporting the Oxlea-City agreement. The 
crucial factor in this decision was the result 
of the referendum. The chairman of the 
0MB said, ' ... the electors have voted in 
favor of these changes and in my opinion 
this Board should not presume to 
intervene.' 5 

The CCFBCC then applied to the Ontario 
Court of Appeals, the Provincial Minister of 
Municipal Affairs, CMHC, and the 
Provincial Cabinet, all to no avail. The 
CCFBCC then decided they had done all 
they could and on June 3, 1972, they · 
disbanded. 

Evaluating the Participation Process 

In this section, I will discuss briefly the 
concepts of evaluation and citizen participa
tion and will then evaluate the Kitchener 
Market Fight. Evaluation in this article 
refers to the process of assessing the worth 
of citizen participation. I have accepted the 
definition of the Bureau of Municipal 
Research which states that citizen 
participation is, ' ... a component of the 
democratic system which permits non
elected members of the community to 
exercise some control over decision-making 
which goes beyond elections.' 6 

Evaluation methodologies vary consi
derably depending on the circumstances 
and the tools available to the evaluator. In 
this article, I have described a situation 
which took place several years earlier and so 
have relied on newspaper accounts, 
published materials, and personal inter
views. In carrying out this evaluation, I 
have looked first at the effort expended in 
the participation process and second, at the 
consequences of this effort. 



Figure 1 
A summary of process and performance indicators 

Process Indicators• Performance Indicators 
(Participatory Techniques) as seen in Kitchener Market Fight 

A Effort 

Distribution of Resource Material By both sides prior to referendum. 
Use of the Mass Media None prior to June 28. 

Extensive after June 28. 
Polls and Household Surveys None. But referendum held. 
Communication through telephone 
conversations or letters. Extensive after June 28. 
Face-to-face Encounters At public meetings and at City 

Council Meetings. 
Written Submissions Yes 
Public Meetings Held by both sides 
Citizen Advisory Groups Market Design Committee 
Working Committees KURC 

CCFBCC 

B NoEffort 

Planning Seminars 
Task Forces 
Community Secretariat Models 
Community Boards 

*The list of Process Indicators comes from Ontario, Ministry of Culture and Recreation, Analysis and Design of 
Public Participation Programme Evaluation in Ontario. Toronto: The Queen's Printer, 1976, p. 9. 

Effort 

Effort refers to the amounts and kinds of 
activities needed to accomplish the goals of 
a program. Eger and Johnston 7 note two 
kinds of indicators by which effort may be 
assessed. Process indicators are descriptive 
devices which analyze the types of 
participatory techniques used. Performance 
indicators describe the extent of activity in 
each. Figure 1 summarizes these activities 
and should be examined in conjuction with 
the analysis which follows. 

Analysis 

Prior to the City's decision on Monday, 
June 28th, it seems reasonable to assess the 
City's efforts to involve the public as 
virtually non-existent. Not only was· there 
no public participation program, but the 
public was subjected to an information 
blackout. 
By contrast, if one interprets public 
participation in a very narrow way, the 
Kitchener Urban Renewal Committee 
(KURC) as self-appointed representatives 
of the public operated as partners with the 
city. For example, Pasternak notes that 

'KURC brought Oxlea Investments Ltd. to 
the City, and negotiated the complete 
package with the developers ... ,'8 Krue
ger disagrees strongly with this interpreta
tion of public participation. He points out 
that in his opinion any citizen could have 
joined KURC in 1963 and/or attended 
many public meetings from 1964-1967 
during which the City's Official Plan and 
Urban Renewal Plan were formulated and 
during 1968 when public meetings were held 
to discuss implementation.9 Gertler, on the 
other hand, has stated that the agreement 
approved by the City on June 28th was 
significantly different from the Official Plan 
and should have been subject to public 
participation.10 

Things changed following the June 28th 
decision by City Council and the City 
adopted two major participation activities 
at that time. First, a Market Design 
Committee was created to serve as an 
advisory committee to help with the market 
design. Second, the City launched a series 
of public meetings and an advertising 
campaign in August in support of its 
position. This public participation program 
had a one-sided nature because it was a 
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campaign to sell a decision already made, 
rather than an opportunity for public 
participation in a decision.11 
After the 0MB decided in October to hold a 
referendum in December, another hectic 
period of public involvement occurred. Both 
sides held a number of public meetings; 
'Vote Yes' and 'Vote No' flyers were 
distributed; and, there was much involve
ment of the media. The distinctive feature 
of much of this effort was its partisan 
nature. It was clearly an adversary 
situation-the pro-Oxlea side with superior 
resources and a better image versus the 
CCFBCC with its more limited resources. 
The discussion to this point has focused on 
two indicators of effort. But it should be 
noted that these indicators of effort 
describe the kinds and amounts of activities 
rather than how well the tasks were carried 
out or their success. For these reasons, the 
consequences of effort should also be 
examined. 

Consequences of Effort 

The goals of the CCFBCC were to save the 
City Hall, the old market and the open 
space in front of City Hall, and to force 
Kitchener to renegotiate its agreement with 
Oxlea on more favorable terms. In order to 
achieve these two goals, the CCFBCC urged 
the 0MB to hold a referendum and to 
overturn the agreement. The CCFBCC 
obtained the referendum, but it .lost on all 
other points. On the other hand, the City of 
Kitchener, KURC, and Oxlea had their 
goals fulfilled by winning the referendum 
and gaining approval from the 0MB for 
their agreement. 
In short, it appears that the City had 
superior resources and credibility and so 
won. Pasternak has developed a variation of 
this theme. He has come to the conclusion 
that CCFBCC was seen by many as 
conservative, holding the City back, while 
the City officials were seen as the 
visionaries, the pushers of progress. This 
conclusion is based on a voter analysis of 
the referendum results. He found that the 
CCFBCC averaged 50-60% of the vote in the 
older established areas of Kitchener, but in 
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the newer surburban areas, with many more 
recent arrivals to Kitchener, they lost 
drastically. 12 

Unintended Consequences 

As Tripodi et al have pointed out, one 
should refer as well to unintended 
consequences. 13 Were there any in this 
situation? The answer is a strong 'yes.' 
Three have been identified: 
1 The referendum, which was so strongly 

pushed by the CCFBCC, was their 
undoing in the end because the 0MB 
decision was strongly influenced by the 
results of this referendum. Pasternak 
noted that those members of CCFBCC 
who thought they might lose the 
referendum never expected it to 
influence the 0MB the way it did.14 

2 The vast amount of publicity which 
CCFBCC spawned helped to educate 
some citizens in a variety of areas, for 
example, in public decision-making, the 
workings of the 0MB, community 
power structures and the need to be 
alert. As both Pasternak and Rosenberg 
agreed, there was an increase in citizen 
protest and more sensitivity on the part 
City Hall following the market fight. 

3 A number of vendors at the Kitchener 
market became very dissatisfied with 
developments and, encouraged by 
CCFBCC, started another market on the 
outskirts of the City of Waterloo. 
Among others, this market attracted a 
number of old order Mennonites whose 
horses and buggies could not be 
accommodated in the New Kitchener 
market building.15 This market is still 
flourishing today. 

Conclusions, Further Questions and Policy 
Implications 

Several years later, it is possible to see some 
areas in which both sides agree, some in 
which they still disagree and some which 
are more uncertain. Many of these areas 
raise interesting and important policy and 
planning concerns. 



Areas of Agreement 

Both sides agree that the Kitchener and 
Waterloo markets are flourishing today. 
There is also agreement that the media 
blackout was wrong and it is unlikely to 
occur again in the local area. As Rosenberg 
noted, the media will no longer, ' ... be a 
party to that kind of nonsense.•16 Related 
to this point is the recognition that the 
public should be given earlier and fuller 
information by the City and involved more 
actively in the decision-making process. 
This would possibly avoid a showdown 
confrontation like the one we witnessed in 
the Kitchener Market Fight. 
Most of those involved in the Kitchener 
Market Fight also agree that citizen groups 
must become knowledgeable about the 
planning and political processes if they are 
to have an impact; but, when these groups 
rise in times of crisis, they have little or no 
time or resources to gain the necessary 
skills. And, fuller information can be 
overwhelming information unless citizens 
are able to make sense out of it. Many of us 
have had little training in this area and tend 
to disregard much information as a result. 
It would seem reasonable, therefore, to 
teach the skills required in processing 
information, understanding plausible roles 
for citizens in the planning and political 
processes, and in political influence in 
schools and more widely in adult education. 
If that happened, possibly more extensive 
participation in the planning and political 
processes would result. 
As well, it appears increasingly that only 
the most sophisticated and highly 
organized citizen groups will have the 
resources to process effectively whatever 
information is available. This was graphi
cally illustrated in the panel discussion on 
The Sunshine Village and Lake Louise 
Developments at the Canadian Conference 
on Public Participation17 when much of the 
discussion centered around the meaning of 
results obtained by computer from a large 
survey carried out by Parks Canada. To 
argue intelligently in this context required 
expertise, know-how, and resources well 
beyond those available to many citizen 
groups. 

Areas of Disagreement 

There is still disagreement in three areas. 
1 Both sides disagree as to whether the 

Oxlea development has spurred further 
redevelopment in downtown Kitchener. 
Krueger says, 'Unquestionably, the 
development has greatly stimulated 
other renewal ... '18 Rosenberg and 
Pasternak disagree. They note that the 
block adjacent to the Oxlea develop
ment is still as it was seven years ago, 
although Oxlea supporters said it would 
be developed following the Oxlea 
project. Rosenberg also pointed out that 
other developments in Kitchener had 
been in the works for a long time and are 
not a result of the Oxlea Development. 

2 Both sides also disagree about the costs 
and benefits to the City. One of the 
major selling points for the project 
related to the financial benefits. The 
final answer will have to wait, however, 
as both sides agree that accurate figures 
are hard to obtain because of current 
financial procedures. 
This question of costs and benefits 
suggests interesting policy implications 
because one of the selling points for 
redevelopment projects has often been 
centered around the financial benefits to 
the City. Is it true? Krumholz and Pacey 
and Pacey say no. Krumholz has clearly 
pointed out that one cannot talk in 
general terms because some people gain 
and some lose from these kinds of 
decisions; therefore, one must be clear 
and specific as to who gains and who 
loses.19 Pacey and Pacey did a detailed 
analysis of the costs and benefits of new 
development to the City of Halifax in 
1973. They concluded that the costs to 
the City exceeded the benefits, resulting 
in increased property taxes. 20 

3 Finally, there is still disagreement as to 
why CCFBCC lost the referendum and 
whether the 0MB decision should have 
been based solely on the referendum 
results. For instance, Gertler has 
indicated that a referendum is a 
progressive move to give a better 
reading of a community but it should be 
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taken only as one input and not the 
input.21 The 0MB 's decision seems 
strange since the Chairman agreed with 
Gertler that the City-Oxlea agreement, 
' ... does detract from some important 
planning features proposed in the urban 
renewal studies and in the Official 
Plan.' 22 

Unanswered Questions 

Three final questions seem worth com
menting on. These relate to the referendum, 
the longevity of citizen groups, and the . 
attitudes of public officials toward public 
participation which extends beyond elec· 
tions as noted earlier. 23 

It seems to me that the referendum is an 
understudied, complicated, and poorly 
understood method of deciding issues in 
Canada. Hatfield, for example, has said 
that the referendum system, ' ... tends to 
destroy the true nature and function of 
government by sensationalizing some 
issues, trivializing others, and ignoring the 
rest:24 With its increasing importance, in 
national politics and with a Quebec 
referendum not too far down the road, how 
can we fill this gap as soon as possible? 
A second question arises from CCFBCC's 
extinction in June, 1972. Should we try to 
keep active, knowledgeable groups such as 
CCFBCC from disbanding at the end of 
their participation in one issue? And if so, 
how? Community organizers and others 
have recognized this problem for a long 
time. If a group rises to fight a crisis, it 
often disbands at the end rather than to 
look for other issues. Although some 
members at least go on to other groups and 
use their knowledge, experience, and skills, 
it appears to the author that much 
knowledge and experience is also lost when 
groups disband. 
Finally I return to the question raised at the 
beginning of the article. Have elected and 
appointed public officials really become 
more convinced of the need for early and 
active public involvement or are they 
simply more skilled in managing and 
manipulating this participation for their 
preselected goals? Each reader will have to 
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provide his or her own answer; but, if many 
answers tend toward the second alternative, 
as mine does, we collectively had better do 
something before our participatory pro
cesses are eroded beyond repair. 

NOTES 

Much of the material in this review section comes 
from Jack Pasternak, The Kitchener Market 
Fight. Toronto: Samuel Stevens, Hakkert & Co., 
1975; and Ralph Krueger, 'The Kitchener Market 
Fight: Another View,' Urban Forum, vol. 2, no. 2, 
1976, pp. 43-47. I have attempted to avoid 
repetitive footnoting, so the interested reader 
should see those two sources for more details. 

2 Pasternak, op. cit., pp. 18-21. Krueger is critical of 
Pasternak's view, stating that the meeting to 
organize KURC was, 'a well advertised public 
meeting,' to which very few citizens came. 
Krueger, op. cit., p. 43. 

3 In Ontario, the 0MB generally reviews all official 
plans, subdivision zoning, by-laws and amend
ments, and deicisions of committees of 
adjustment, especially if there are any objections. 
See Ontario, The P/,anning Act. Toronto: The 
Queen's Printer, January, 1977, Section 15, p. 9; 
Section 32, subsections 9-13, pp. 25-26; Section 35, 
subsections 9-14 incl., p. 35; and section 42, 
subsections 13-16, p. 60. The only appeals to 0MB 
decisions are to the Provincial Court of Appeals or 
the Provincial Cabinet. See too, Ontario Economic 
Council, Subject to Approval: A Review of 
Municipal Planning in Ontario. Toronto, Ontario, 
1973, pp. 23-27, 102-103, and Pasternak, op. cit., 
pp. 97-114. 

4 Alderman Rosenberg's role in this whole situation 
was the subject of much controversy. See 
Pasternak, op. cit., pp. 32-33, 67, 71-72 and 
Krueger, op. cit., p. 45. In any case, he was 
elected mayor of the City of Kitchener in 
December, 1976. 

5 Ontario Muncipal Board Report H-3671/R-6460, 
December 21, 1971 as quoted by Pasternak, op. 
cit., p. 182. 

6 Bureau of Municipal Research, 'Citizen Participa
tion in Metro Toronto: Climate for Cooperation?' 
Civic Affairs, vol. 10, January, 1975. 

7 See Ontario, Ministry of Culture and recreation, 
Analysis and Design of Public Participation 
Programme Evaluation in Ontario. Toronto: The 
Queen's Printer, 1976, pp. 9-10 and 12, This 
document was written by T.K. Eger and J.T. 
Johnston. 

8 Pasternak, op. cit., pp. 21 and 38-41. 
9 Krueger, op. cit., pp. 43-44. 

10 Professor Gertler's comments were noted in a 
personal interview with him, August 18, 1977, 



11 These points are discussed in Pasternak, op. cit., 
pp. 87-95 and Krueger, op. cit., p. 47. See, also, the 
definition of public participation quoted on page 
24. 

12 Personal interview, August 17, 1977. 
13 Tony Tripodi, P. Fellin, and I. Epstein, Social 

Program Evaluation. Itasca, Illinois: F.E. Pea
cock, 1971, p. 47. 

14 Personal interview; he also noted that there was 
disagreement in CCFBCC about whether they 
would win the referendum. 

15 This point was not lost on the owners of a new 
shopping center which was opened about a mile 
from the Waterloo Market in the north end of the 
city in August 1978. The parking lot has a section 
for horses and buggies. 

16 Interview with Mayor Rosenberg, August 15, 
1977. 

17 Panel discussion, October 4, 1977, Canadian 

Conference on Public Participation, Banff, 
Alberta. 

18 Krueger, op. cit., p. 47. 
19 Norman Krumholz et al, 'The Cleveland Policy 

Planning Report,' Journal of the American 
Institute of P/.anners, vol. 41, no. 5, 1975, pp. 
298-304. 

20 Elizabeth and Philip Pacey, 'The Costs of 
Development,' City Magazine, vol. 1, no. 4, 1975, 
pp. 31-36. 

21 Personal interview with L.O. Gertler, August 
1977, 

22 Joseph Kennedy quoted in Pasternak, op. cit., p. 
182. 

23 Refer to footnote 6. 
24 Richard B. Hatfield, 'Referendum: The System 

leads not to consensus and compromise, but to 
polarization.' Toronto: The Globe and Mail, 
September 21, 1978, p. 7. 
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Public Participation in Environmental Planning 
in Eastern Ontario 
Gerald and Patricia Hodge 

Introduction 

Environmental planning concerns cut 
across all levels of government in Canada as 
do few other functional planning problems. 
Moreover, well-articulated efforts in public 
participation have developed at local, 
provincial, and federal levels in regard to 
environmental planning or the lack of it.1 
This article examines the experiences of 
three citizen groups in Eastern Ontario 
which were established in response to 
environmental planning problems occurring 
primarily in the jurisdiction of one of the 
three major levels of government. 
The experiences of each group are 
described-the Thousand Islands Area 
Residents Association (TIARA), the 
Waterfront Users Association of Kingston, 
and the Little Cataraqui Environment 
Association (LCEA)-from the vantage 
point of each.* Through a questionnaire, 
their reactions were obtained to encounters 
with government agencies at the different 
levels. This provides a comparative view of 
public participation, its problems and 
constraints, the quality of the interactions, 
and the perceived weaknesses of the 
processes followed at municipal, provincial, 
and federal levels. The aim is to try to 
reveal not only the scope of environmental 
planning problems which citizens must 
face, but also something of the human 
responses, attitudes, and insights of those 
involved. 

Group Profiles 

The three associations studied have the 
following characteristics in common: 

*We gratefully acknowledge the co-operation and 
assistance of these organizations. 
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-all began their existence in response to a 
specific threat to the environment; 2 

-all are concerned with the quality, 
preservation, and improvement of a 
water-related area; 

-all are dedicated to provision of public 
access to and preservation of a natural 
environment; 

-all are energized by a small group of 
dedicated people, of whom a majority are 
women; and 

-all center their activities around protest 
and education. 

The associations differ in size, organization, 
style, and specific activities as shown in the 
following descriptions. 

Thousand Islands Area Residents 
Association 

A week or two after newspaper reports 
announced in November 1975 that Parks 
Canada intended to expand their national 
park from 1.5 to 30 square miles in the St. 
Lawrence Thousand Islands area of 
Ontario, the Thousand Islands Area 
Residents Association came into being. By 
January, 1976, TIARA had 400 members. 
By 1977, membership had reached 2,050. 
TIARA's goal was, and is, to ensure that 
Parks Canada does not expropriate lands in 
the area of the proposed national park. An 
equally important goal has come to be the 
preservation and improvement of the 
present character of the Thousand Islands 
Area with emphasis on the environment.3 
An essential and unique feature of TIARA 
is its Study Group which works in unison 
with, but independently of, the Executive. 
The Study Group is primarily concerned 
with making an inventory of existing 



conditions in the area, and a full-time 
professional planner is employed by the 
Study Group. Five reports have been 
prepared 4 which are filled with data on the 
social, economic, and physical conditions of 
the area and are made available to all 
residents of the area. The aim of the reports 
is to establish a foundation of information 
about the region as seen by local people 
rather than by outside experts. 

Waterfront Users Association of Kingston 

The realization that there were a number of 
properties open to development on the 
Kingston waterfront and the need for 
protection of public access to the waterfront 
brought the Waterfront Users Association 
into existence with about 40-50 members in 
1976. A specific threat was a proposal for 
apartments on waterfront property in the 
area of the historic City Hall, a building 
which dates back to Kingston's designation 
in 1841 as Canada's first capital. (The 
present Association is an outgrowth of an 
earlier citizen group, formed in 1970 to 
confront developers' proposals for several 
historic and environmentally sensitive sites 
on the Kingston waterfront.) 
The Waterfront Users Association has 
three goals: ( 1) to increase public access to 
the waterfront; (2) to promote an integrated 
approach between the City of Kingston and 
adjoining Townships toward waterfront 
planning; and (3) to increase public 
awareness of waterfront planning. 
The activities of the Association are 
somewhat aggressive in nature and have 
succeeded because the activities are 
well-planned and well-founded. Public 
meetings are sponsored to inform and offer 
the opportunity for communication to 
citizens with regard to waterfront apart
ment proposals and the purchase of 
parkland on the waterfront. Other 
activities, conducted with the approval of 
the City's Parks and Recreation Depart
ment, consist of citizens' work projects such 
as clean-up work at street ends on the 
waterfront, planting of flowers to define 
public access areas, and a Canada W arks 
Project to improve City waterfront 
parkland with walkways and benches. 

Little Cataraqui Environment Association 

The Little Cataraqui Environment Associa
tion, formed in April 1975, began with 90 
members and now number 462. The 
immediate stimulus for formation was a 
new zoning by-law by which an area 
thought to be a greenbelt on the boundary 
between the City of Kingston and Kingston 
Township was to be zoned medium density. 
In response to this threat, the Association 
was formed to preserve the lands bordering 
the Little Cataraqui Creek as a natural 
parkland and wildlife area for the 
enjoyment of all Kingstonians and their 
neighbors.5 

The Association functions with an 
Executive which includes the Chairmen of 
four sub-committees, Publicity, Trust 
Fund, Special Events, and Membership. 
Working groups form to cope with 
particular problems such as a proposed 
subdivision in a bordering area of the Creek. 
A notable aspect of the Association's 
activities was the raising of a $27,000 Trust 
Fund for purchasing lands in the Little 
Cataraqui Creek area. 

Nature and Quality of Interactions ll'ith 
Public Agencies 

In pursuit of environmental goals, each of 
the three groups interacts with public 
agencies at the municipal, provincial, and 
federal levels. A dozen different agencies 
comprise the policy milieu for both the 
Little Cataraqui and Waterfront Users 
groups; TIARA interacts with half that 
number because of the less-urbanized area 
in which it operates. 
The groups are unanimous that access to 
pertinent agencies is essential if they are to 
promote their cause. 6 In general, the access 
required is to information and to the public 
forums in which the agencies operate. Each 
feels it achieves a high degree of access for 
its own purposes but access is not equally 
achieved with all levels of government. The 
provincial agencies are noticeably less 
accessible in all cases. The City of 
Kingston's various agencies are highly 
accessible to the Kingston area groups, but 
the rural townships' municipal bodies in the 
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Thousand Islands area, surprisingly, are 
not readily accessible to TIARA. 
The satisfaction the groups feel over their 
ability to penetrate the decision-making 
process has been achieved largely through 
their own initiative. The Little Cataraqui 
group feels its task was made easier by the 
'smaller city hall' and the genrally positive 
attitude the City has come to have toward 
citizens. The Waterfront Users group feels 
it was able to gain some credibility by being 
well-informed and by offering practical 
assistance to the City in waterfront 
rehabilitation projects. TIARA thinks that 
the acquisition of a full-time professional 
planner and the weight of its members were 
crucial. 
Despite the large number of agencies with 
which they have to deal, none of the groups 
feels that this hampers their efforts, 
although it could increase their work. It 
does affect their tactics for making and 
maintaining contact. But, a hidden benefit 
of these comprehensive sets of contacts is 
that the group acquires an array of 
information and breadth of perception 
about issues not normally achieved by the 
agencies themselves. 
The Little Cataraqui Environment Associa
tion, when asked which levels of 
government and other public agencies it 
was involved with, responded as follows: at 
the local level, Kingston City Council, its 
committees, Planning Board, and the 
Mayor's Waterfront Committee; Kingston 
Township Council, its committees, and 
Planning Board; at the provincial level, the 
Member of the Provincial Parliament, the 
Ministries of Natural Resources, Housing, 
the Environment, Treasury, Economics and 
Intergovernmental Affairs (TEIGA), Edu
cation, and Consumer Affairs; and at the 
federal level, the Member of Parliament, 
and the Ministry of Transport. Other bodies 
included the Ontario Municipal Board, the 
local Cataraqui Region Conservation 
Authority, and the Ontario Ombudsman. 
Information gathered from these many 
sources provided a detailed and comprehen
sive background for coping with, for 
instance, a development proposal that had 
environmental impact on a water area such 
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as the Little Cataraqui Creek. 
If groups organize, as these did, to monitor 
a range of committees and agencies, they 
are in a good position to foresee future 
proposals for land use change. A recent 
student report from the School of Urban 
and Regional Planning, Queen's University, 
identified as follows the significance of 
applications made in one agency implying 
land use change in another. 

The Planning Board and City Council are sometimes 
caught unaware of a proposed land use change until 
such time as it is formally tabled before them under 
the governing procedures of the Planning Act. There 
are, however, a number of apparently unrelated 
applications that may have directly involved a decision 
on the part of City Council or may have at least 
indirectly required their comment that if recognized, 
would have provided an early warning signal that a 
land use change was about to take place. 7 

Some of these 'early ,warning' applications 
are noted as: quit-claim applications, road 
and land closures, demolition permits, 
applications under the Navigable Waters 
Act, and applications for permission to 
place or dump fill in flood plains. 
All the groups found only grudging 
acceptance of their activities from most of 
the agencies. Municipal officials were 
uniformly reluctant at first to accord 
credence to the groups. The Little 
Cataraqui and TIARA groups found 
officials in rural townships even more 
reactionary to the efforts of 'outsiders.' 
Personal outlooks of municipal officials are 
crucial in gaining acceptance at that level. 
When the agencies are not locally based, the 
interactions are more impersonal, ap· 
parently less threatening to officials, and 
likely to assume the character of 
information exchange, especially in later 
stages. 
Very seldom do public agencies at any level 
initiate contacts with any group, although 
each has a lengthy history of effective 
participation. TIARA's Study Group is 
finding an upsurge in contacts from 
agencies who presumably perceive the high 
quality of information gathered by the 
Group. None of the agencies follows a 
practice of keeping groups informed of 
progress or of the disposition of their 
suggestions and ideas. 



Table 1 
Successes Achieved by Three Citizens'Groups in Eastern Ontario, 1975-77 

Thousand Island Area Waterfront Users Little Cataraqui 
Residents Association Association of Kingston Environment Association 

1 Park expropriation stopped. 1 Major waterfront park 1 Agreement by City to purchase 
acquired. greenbelt. 

2 Credibility established with 2 Waterfront access policies 2 Raised $27,000 to assist in 
area residents. incorporated in Kingston purchase of greenbelt lands. 

Official Plan. 
3 Operating funds of $70,000 3 Achieved public use of Olympic 3 Achieved better fill regulations 

raised. Sailing Harbour. for marshes and rivers. 
4 Five basic information reports 4 Open space zoning applied to 4 Planted shrubs to preserve 

published. public waterfront areas. public right-of-way in greenbelt. 
5 Achieved membership level 5 Work parties to clear trees 5 Sustained a high membership. 

of 2,050. and rubbish from street ends 
at the waterfront. 

6 Administering a Canada 
Works project to construct 
waterfront walkways. 

Successes and Gaps in Participation 

In their own eyes, if not always in the eyes 
of officialdom, these three groups achieved 
many significant advances for environmen
tal management (see Table 1). 
They see these successes stemming largely 
from their own persistent efforts to have the 
issues given a more thorough and open 
debate. Next to persistence, they think 
their efforts in public education are vital 
components of success. A clear and 
unswerving commitment to group goals as 
well as to the public interest is also seen as 
important. Of course, political expertise 
and/or political clout through a large 
membership stand to benefit a group's 
aims. These attributes are among a list of 
eighteen which the groups suggest are 
important for success in citizen participa· 
tion efforts (see Table 2).8 

Another side of these groups' experience is 
their perception about the shortfalls in 
public participation. All of them cite the 
difficulties they had in obtaining public 
information from public agencies as 
particularly frustrating. The absence of 
planning goals, of clear public policy on the 
environment, of a positive attitude by 
officials and politicians, and of a willingness 
to take action are additional barriers 
mentioned. 9 

On the structural side, they note many 
instances of lack of coordination, indeed 
communication, between agencies and even 
within agencies. Another troublesome gap 
is the small number and highly-structured 
nature of instances for direct public input 
into the deliberations of public bodies. 
The groups' suggestions for improvement 
would do much to alleviate some recurring 
problems in the participation process. 
About the most important suggestion is 
that better ways be found to make public 
information accessible to citizens, including 

Table 2 
Attributes of Citizen Groups Considered 
Important for Success in Public Participation 
by Three Groups in Eastern Ontario, 1977* 

Group Attributes 

Number of Members 
Financial Resources 
Access to Public Media 
Communications Skills 
Technical Skills 

Personal (Member) 
Attributes 

Persistence 
Patience 
Good Health 
Imagination 
Good Humour 

Access to Expert Advice Cynicism 
Political Skills Naivete 
Articulate Spokespersons Global View 

Compulsiveness 
Willingness to share ideas 

*Not ranked according to importance, all are deemed 
very important. Persistence does top the list as most 
essential. 
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the possible need for freedom of information 
legislation and a ZENITH telephone num
ber which citizens could use to obtain 
information. Increased public education 
about governmental processes and about 
environmental issues also rates high with 
the groups, including the idea of offering 
courses in high schools about environmen
tal and planning matters. Lastly, the 
procedures for receiving public participa
tion should be revised to allow more 
involvement of citizens as well as more 
frequent instances of involvement. As one 
group says, 'give us as much time as you 
give a developer.' 

Interpretations and Evaluation 

Citizen Groups-A Wasted Resource 

Although all three groups studied achieved 
considerable success, all felt cynical about 
the way in which those successes were 
attained, the response of governmental 
agencies, and the prospects for improve
ment in future efforts. Citizen groups are 
confident that they have a great deal to 
offer, a great willingness to devote time, 
skill, knowledge, and energy to projects, 
but the doors on which they knock are often 
barred and locked-and that's after they 
have found the right doors to knock upon. 
Citizen groups are a human resource, a vital 
link in the human ecological system, and a 
resource that is most certainly under
utilized, if not downright wasted. They 
embody a number of valuable qualities that 
could be highly important in the 
management of our living space, and these 
qualities are discussed as follows.10 
I nnouation: since citizen groups are outside 
the structure of decision-making, they must 
be innovative in communications methods, 
fund-raising, public education, and political 
maneuvering. TIARA, for example, felt 
that its naivete was an advantage; since 
members had no previous experience or 
training in preparing a study of the 
Thousand Islands Area, they were able to 
produce a more informative and more 
comprehensive report than a team of 
consultants might have produced with their 
preconceived ideas of the usual content of a 
report. 
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Energy and Commitment: our societal 
values make it difficult to accept the energy 
expended and commitment displayed by 
citizen groups. TIARA executive members 
worked on the five inventory reports almost 
on a daily basis for two years and kept 
regular office hours at a house rented as a 
headquarters. The Little Cataraqui En
vironment Association since its inception 
maintained a constant vigilance over the 
Little Cataraqui Creek area and, with its 
regular membership functions plus prepara
tion for the inevitable Ontario Municipal 
Board (0MB) hearings, negotiatory meet
ings with City Council members and 
developers, and fund-raising, executive 
members gave time at least equivalent to 
that of a part-time job. The Waterfront 
Users Association contributed sizeable 
portions of time to street end clean-ups, 
supervising a Canada Works Project, 
negotiatory meetings with City Council 
members and developers, and 0MB 
hearings. It is often said that citizen group 
members must have some ulterior personal 
motive to justify the unpaid time spent on 
activities. Our political system is ambi
valent about accepting community-interest 
as a motivation equal to self-interest. It 
would seem much more appropriate and 
efficient to accept this community energy 
and provide channels for it, rather than 
damming it up by allowing it limited access 
to the decision-making system. 

Capability: many groups acquire an 
expertise that official agencies recognize as 
competitive and threatening. No doubt it is 
challenging to an official to discover that an 
'ordinary' citizen can assimilate enough 
technical information and knowledge to be 
able to question, or even attempt to advise, 
officials on matters they regard as being in 
their own professional territory. In the 
Waterfront Users Association, President 
Dorothy Geiger became an expert on 
ownership of waterfront lands in Kingston. 
Yet when she appears at an 0MB hearing, 
she does so as an ordinary citizen who has 
no credentials to validate her expert 
knowledge. At a recent hearing, the 
developer's lawyer, desiring to invalidate 
the group's role, called for the association's 



constitution and minutes so that he could 
find out 'just what kind of an organization 
this is, anyway.' It should be possible to 
give recognition to the earned capability of 
citizens who have demonstrated their 
knowledge and skill over a period of time in 
their community. One of the best ways 
would be to bring these citizens and groups 
into the decision-making process: give them 
'standing' in judicial-type arenas, and 
utilize their skills in planning deliberations 
to complement those of the trained 
professionals. 

Information and Knowledge: a citizen 
association is often tacitly admitted as 
having a wider array of information and 
more far-reaching foresight than a public 
agency. A citizen group may be in touch 
with its own local authorities regarding a 
development that has ecological implica· 
tions and, at the same time, may be 
gathering information regarding the en· 
vironment of the site from provincial or 
federal agencies. The Little Cataraqui 
Environment Association, which sends 
observers to City committees as well as to 
those of the Conservation Authority, is 
thus able to gather comprehensive 
information often not available to decision· 
makers who cannot attend all committee 
meetings. The Association mentioned, 
during an interview, that one of its 
unofficial functions was to serve as a 
communications channel between city 
officials and city committees. 
Because a citizen group can pursue issues in 
great depth, the group is able to maintain a 
sharp focus and a persistence that 
government bodies find difficult to match. 
In each of the three groups studied, 
members agreed that stamina and good 
health were essential attributes of success 
since long hours were spent in research and 
meetings in a time of action. Activities 
often take place after business or office 
hours and continue late into the night and 
through the weekend. Each of the groups 
also has strength in focussing on a 
particular area which city government 
cannot afford to do. Thus a citizen group 
becomes a specialist in, for example, the 

Little Cataraqui Creek area, the Kingston 
waterfront, or the Thousand Islands area, 
while these areas are, as they should be, 
only part of the concerns of local, 
provincial, or federal levels of government. 
Recently, a Kingston alderman advised a 
community group to retain its focus on 
particular issues or areas and not to become 
diffuse in its goals since its effectiveness 
was due in large part to concentration and 
in-depth study of specific areas.11 

Citizen Groups- New Community Amalgam 

All three groups observed offered instances 
of conflict when they began interacting with 
technocrats in municipal, provincial, and 
federal governments. We also noted reports 
of conflict when the groups interacted with 
local municipal councillors, especially in 
rural township government. It was to be 
expected that there would be incompatibi
lity between the citizen groups and either 
the technical-professional group or the local 
political leaders but not with both 
according to a concept formulated by 
Roland W arren.12 
Warren has postulated that communities 
are organized around two orientations or 
dimensions. One dimension he visualized as 
horizontal and would account for the 
relationships between groups such as a 
muncipal council, historical society, or 
neighborhood association. The latter 
generally have strong interests within the 
locality and in promoting cohesion among 
individuals to further community develop· 
ment. The second dimension he termed 
vertical so as to account for the 
relationships of groups with specialized 
interests in functions and activities which 
are oriented to realms beyond the local 
community. Such groups as, say, a Lion's 
Club, a local of a national labor union, a 
branch of a provincial farm organization, or 
Red Cross chapter characterize vertical 
dimension groups. 
This distinction is important in community 
theory because it allows one to understand 
how modern communities are increasingly 
shifting toward vertical orientations. Fune· 
tional interest groups such as those 
indicated are increasingly prevalent in 
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communities and their perceptions of 
problems, their programs, and their rules of 
conduct increasingly stem from the values 
of organizations at the supercommunity 
level. Locality-based organizations, those 
on the horizontal dimension, are by contrast 
becoming rarer in communities. These two 
tendencies, in Warren's eyes, result in a 
fundamental problem of achieving con
sensus in a community and obtaining 
coordination in tackling local problems. 
We presumed at the outset of our 
investigations that citizen groups were of 
the genre of Warren's horizontal com
munity groups. They had, after all, an 
abiding interest in community improve
ment and in facilitating relationships 
between individuals and groups in the 
community including local government 
institutions. The conflicts such as were 
reported to us between the citizen group 
and the local council are probably 
explainable in terms of the challenge the 
group posed in assuming the right to 
interpret community goals. As well, we saw 
that citizen groups may pose a challenge for 
non-local bureaucrats, agencies, and in
terest groups (as TIARA did with the 
National Parks Association of Canada). 
This apparent contradition to Warren's 
paradigm arises because local citizen 
environmental groups are concerned with 
both their community and the functional 
problems of environmental management 
which have much broader orientations than 
the locality. Citizen groups are, at one and 
the same time, a horizontal locality group 
and a vertical interest group. They combine 
the qualities of any community-based group 
along with a functional specialization, a 
global interest, and a technical knowledge 
base which goes beyond the local 
community. 
The expertise of a citizen group gained in 
acquiring and handling information often 
tends to bring it into competition with 
technocrats over the legitimacy of the 
group's interpretation of data and 
knowledge. The latter conflict seems to fade 
into a more or less amicable exchange of 
information as the power positions of each 
side are realized to be non-destructive. 
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All of this suggests that citizen groups such 
as we examined may be an antidote for the 
problems Warren cites of increasing 
verticality of interests in communities. 
Citizen groups seem to us a new amalgam of 
both vertical and horizontal dimensions and 
represent a vital resource for communities. 
They can provide a valuable bridge in local 
problem solving between the assessment of 
local needs and the assessment of the 
technical and global issues which nowadays 
characterize so many problems confronting 
local decision makers. It could probably 
best be achieved by a cooperative mode of 
participation rather than a conflict mode. 
But whether decision makers will offer 
citizens a partnership in community 
problem solving and gain the assets that 
community groups possess is still, as 
distressing as it seems, a crucial and 
unsolved question. 

NOTES 

1 For a survey of numerous participation efforts, 
see P.S. Elder (ed.), Environmental Management 
and Public Participation. Toronto: Canadian 
Environmental Law Research Foundation, 1975; 
and Public Participation: A General Bibliography 
and Annotated Review of the Canadian 
Experience. Edmonton: Environment Conserva
tion Authority, 1977. 

2 This same finding emerged in the studies of 
environmental groups by N. Wengert, Natural 
Resources and the Political Struggle. New York: 
Doubleday, 1955. 

3 Contained in a statement of TIARA's goals 
printed on membership cards. 

4 Titles of the five reports published by TIARA at 
Lansdowne, Ontario, are as follows: (1) An 
Introduction to Our Community Study, January 
1977; (2) People on the Land: the Economics of 
the Study Area, June 1977; (3) The Land: 
Environmental Considerations of Our Study 
Area, August 1977; (4) The People of Our Study 
Area: How Things Change, August 1977; and (5) 
A Report from the People, Our Views and 
Perceptions of the Future, October 1977. 

5 Contained in a statement of LCEA's goals printed 
on membership cards. 



6 Accessibility is counted a prime variable affecting 
the success of a citizen organization in Francis J. 
Bregha, Public Participation in Planning Policy 
and Programme. Toronto: Ministry of Community 
and Social Services, 1971, p. 14ff. 

7 'Planning Kingston's Future Waterfront,' unpub
lished report by graduate students, School of 
Urban and Regional Planning, Queen's Univer
sity. Kingston: Queen's University, January 1979, 
p. 110. 

8 Similar attributes are cited in experiences 
recorded in Citizens' Advisory Committee on 
Environmental Quality, Citizen.s Make the 
Difference: Ca.se Studies of Environmental 
Action. Washington: USGPO, 1973. 

9 Cf. the case cited in Timothy O'Riordan, 'Public 
Opinion and Environmental Quality, A Re
appraisal,' Environment and Behavior, June 1971, 
pp. 191-214. 

10 These suggestions are complementary to the 
'staff supplement strategy' E.M. Burke, 'Citizen 
Participation Strategies,' Journal of the American 
Institute of Planners, vol. 34, no. 6, September 
1968, pp. 287-294. The best Canadian example is 
the Greater Vancouver Regional District policy 
committees. See Harry Lash, Planning in a 
Human Way. Ottawa: Ministry of State for Urban 
Affairs, 1976. 

11 Alderman Judith Mackenzie in speaking to the 
Association of Women Electors of Kingston 
Area, October 5, 1978. 

12 Roland L. Warren, 'Toward a Reformulation of 
Community Theory,' Human Organization, vol. 
xv, no. 2, Summer 1956, pp. 8-11. A later version 
of Warren's views is found in his The Community 
in America. Chicago: Rand McNally, 1968. 
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Evaluation of Objectives: A Case Study and 
Commentary on Public Participation 
Jackie Wolfe 

Public Participation 

The question is no longer whether public 
participation in public sector decision
making should occur. 1 It is now widely 
accepted that there is a legitimate place for 
the general public in an institutionalized 
decision-making process,2 and that the 
public can make a useful contribution, from 
identifying previously unconsidered solu
tions3 to influencing policy selection. 4 The 
questions now being addressed are: how 
much participation, by whom, and in what 
ways?5 What is the appropriate decision
making balance between the public, an 
agency, and political representatives?6 
What, indeed, is the appropriate public: all 
interested citizens, or only those with some 
vested interest, such as residence or 
property ownership?7 How effective are the 
different participation techniques which are 
employed?8 

Even while philosophical debate and 
evaluative research continue into these 
questions, fundamental decisions are taken 
whenever the public is formally brought in 
to participate in decision-making. The 
extent and nature of public involvement is, 
in most instances, determined by a 
government department or agency. The 
other participants-the general public and, 
in some cases, elected officials -are called 
upon to play pre-defined roles within a 
pre-determined program. 9 Given the 
present level of commitment to the concept 
and practice of public participation, by the 
public and their elected representatives as 
well as by agencies, this may be inevitable. 
It is important, however, that this 
relationship be acknowledged when partici
pation is evaluated. 
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Evaluation 

Few programs have been evaluated, either 
through built-in mechanisms or by 
independent evaluators. lO A number of 
general evaluation schema have been 
proposed, 11 but there are problems of 
implementation. Some proposed evaluation 
schemes would involve a process more 
elaborate than the program they are 
designed to evaluate. With few exceptions, 
they do not address the question of specific 
measures. 12 While some schemes take an 
independent stance, 13 the majority have 
been designed from an agency perspec
tive.14 
By what criteria should a participation 
program be evaluated? Most independent 
evaluations take the form of analytical and 
critical descriptions of the process. 15 

Comparisons between programs are diffi
cult even when a program is institutiona
lized and repeated, since each decision
making environment is unique. If objec
tives have been defined a priori and are 
explicit, then the program can be evaluated 
in terms of how successfully it meets its 
objectives. Has the public been presented 
with information? Is turnout at meetings, 
workshops, open houses, etc., good? If 
information dissemination and public 
awareness are objectives, then the program 
can be assessed as successful-it has met 
its objectives. Some orjectives may, 
however, be implicit; avoidance of 
confrontation, for example. Agency evalua
tion of its own program (a much advocated 
practise, though still infrequently em
ployed16) may avoid the implicit objec
tives; independent evaluation may not 
reveal them. 



Evaluation by Objectives 

Despite these problems, evaluation in terms 
of objectives seems a reasonable approach 
to the problem-but it begs a fundamental 
question. In terms of which objectives 
should a program be evaluated? Program 
objectives, and, as noted earlier, the extent 
and nature of public involvement in a 
program are determined by the agency 
responsible for the decision-making process. 
Other sets of participants-the general 
public or elected officials-may also have 
identified objectives for the participation 
program. The objectives of each of these 
groups may be identical; they may 
correspond closely but differ in the weights 
and priorities assigned; or they may differ 
substantially and even be in conflict. 
Moreover, participants may be unaware of 
these differences. Is it reasonable to assess 
a program in terms of objectives which were 
not part of the design, which it was not 
intended to fulfill, but which were assigned 
to it by other participants? Alternatively, is 
it fair that an agency evaluate a program it 
designed on behalf of other participants, 
only in terms of the objectives it set for 
itself? Even if it is accepted that the 
objectives identified by each set of 
participants (agency, public, and elected 
officials) are all legitimate, should they be 
given equal significance? Just as agencies 
see their objectives as most important, so 
independent evaluators tend to give more 
weight to the public's objectives. 

The Case Study 

To examine some of the problems raised 
here, an evaluative study was made of a 
public participation program. The study 
attempted to: 
• identify the objectives of the program as 

defined by each set of participants; 
Diden tify the level of participants' 

satisfaction that the objectives they 
defined were fulfilled; 

D assess how well the program met these 
objectives; 

• identify to which models of participation 
the actual program most closely 
corresponded. 17 

A pilot study was conducted in Stanley 

Township, with a follow-up study in Hay 
Township, both in Huron County, Ontario, 
in 1977-1978. 18 

Public Participation Program: Huron County 
Local Land Use Planning 

Huron County has been committed to 
countywide planning since 1969. In 1973, 
the County Official Plan became the first in 
Ontario to be approved by the provincial 
government. A County Planning Depart
ment was set up in May, 1971, to implement 
the plan and to develop secondary plans for 
the twenty-six municipalities of the county. 
Despite its small planning staff (director, 
two planners, technician) the Huron County 
Planning Department has developed a 
program of professional and public 
participation in local land use develop
ment.19 
The public participation program under 
examination is, then, an institutionalized 
scheme designed and implemented by a 
land use planning agency. It is operated, of 
necessity, with a low expenditure of time 
and dollars. In addition to the planners, two 
other key sets of people are involved: 
elected municipal representatives and the 
general public. The two pilot study 
municipalities are rural, predominantly 
agricultural townships, with a population of 
about 2,000. Issues to be addressed during 
plan development are those relevant to 
much of rural, agricultural, southwestern 
Ontario, and crystallize around the 
questions of land division; the preservation 
of good farmland for farming; residential, 
industrial and commercial expansion 
around small urban places and in the open 
countryside; the allocation of land for 
recreational purposes, both public and 
private; and the protection of environmen
tally sensitive areas. Though policy 
selection based on these questions is critical 
to the future of the municipalities and their 
residents, the general approach by all 
participants, planners, elected officials, and 
the public, is low key. 
The participation program designed by the 
planning department has several phases 
(Figure 1). Prior to the public phase, the 
planner meets with the elected municipal 
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representatives (members of township 
council) to outline the plan development 
process, to present and verify some of the 
results of the data collection phase, to 
inform the council of its role, and to obtain 
guidance from council on the location and 
timing of the public meetings. 
During the policy formulation stage, six 
public meetings, termed public workshops, 
are held. All township residents and 
taxpayers are invited by letters signed by 
the reeve. Each meeting is chaired by a 
township council member. At the introduc
tory workshop, the planner briefly explains 
planning as it is practiced in the county. 
Then, using maps and slides, he outlines the 
physical characteristics, history, and 
economic and social characteristics of the 
township. The next four workshops deal 
with Agriculture, Urban Places (in this 
rural context, hamlets and small villages), 
Recreation (largely lakeshore cottages and 
commercial developments), and the Natural 
Environment and Extractive Industries. 
Questions relating to the workshop topic 
are circulated at the beginning of the 
meeting. The council member chairing the 
meeting uses the questions to focus 
discussion. A summary of each meeting, 
prepared by the planner, is sent to all 
participants. At the last public meeting, the 
planner distributes his abbreviated sum
mary of each workshop discussion and his 
summary of the policy implications. Issues 
on which little guidance has been given, or 
which remain undecided, are discussed 
again. 
During the drafting stage, the planner and 
township council members meet to decide 
on local land use policies and to develop the 
plan. The draft plan is distributed to all 
township residents and taxpayers, and 
another public meeting is held to review the 
provisions of the plan. After the planner 
and council have dealt with objections, the 
plan is forwarded for approvals (Figure 1). 
Council is responsible, after final approval, 
for the day-to-day implementation of the 
plan. 

Research Methods 

In both townships under study the research 
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team 20 attended all preliminary, public, 
and draft meetings. Record was made of 
roles, responsibilities, responses, and inputs 
of all the participants. In Stanley 
Township, the pilot area, the planner, the 
five council members, and a fifty percent 
sample of the citizens who attended one or 
more of the public meetings were 
interviewed. In Hay Township, all council 
members, all participants who attended one 
or more meetings,21 and a 4.5 percent 
sampel of the non-participating public ( 108 
people) were interviewed. The same planner 
ran both plan development programs. The 
planner and the council member interviews 
were semi-structured. In Stanley Township, 
a questionnaire employing open, ranking, 
and closed questions was administered to 
citizen participants approximately eight 
weeks after the summary workshops. In 
Hay Township a modified version of the 
questionnaire22 was administered over a 
period of six weeks immediately following 
the summary workshop. 

Objectives: Stanley Township The objec
tives of the public participation program as 
identified by the three sets of participants 
are summarized in Table 1. The planner 
viewed the public phase as multi-purpose, 
but primarily as a vehicle to educate the 
council about planning and land use issues. 
Education of citizens ranked somewhat 
lower, with citizen input also being an 
objective, but not the major one. Placement 
of responsibility for policy decisions and for 
plan implementation onto council-where 
indeed it must ultimately lie-was a high 
ranking, though implicit, objective. The 
raising of commitment by the public to the 
plan was likewise an implicit, but 
nonetheless important, objective, since the 
public must eventually live within the 
constraints of the plan and its policies. 
Council members and the citizens who 
participated identified a much more limited 
range of objectives. Both ranked citizen 
input first and citizen education lower. A 
sceptical few among the citizens noted a 
discrepancy between what they felt should 
have been the program objective-citizen 
input-and what they felt was the hidden 
objective, citizen co-optation. 
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Table 1 
Program objectives as defined by participants, StaniRy Township 

Planner Council Citizens 

Objectives Satisfaction Objectives 

Education Moderate Input of 
of Council Citizens 

Placement of Moderate Education 
Responsibility of Citizens 
on Council 
(implicit) 

Education Moderate 
of Citizens 

Co-optation Moderate 
of Citizens 
(implicit) 

Input Moderate 
(of citizens) 

The planner, then, identified a wide range of 
objectives: council and citizens a limited 
set. Objectives overlapped, but were ranked 
quite differently. The practical and 
political consciousness of the planners led 
them to focus on council as their target 
group. Not unreasonably, council and 
citizens considered the prime objective of 
the program to be expression of local 
opinion on land use issues and the 
incorporation of local views into township 
plan policies. The planners recognized these 
differences: council and public were only 
vaguely aware of them. 

Satisfaction: Stanley Township The plan
ner neither anticipated, nor, in his view, 
obtained a high degree of success in 
meeting his objectives. His program was 
designed to achieve just sufficient success 
to enable a plan to be developed and 
implemented. 
In the pilot township, the council members 
expressed a high level of satisfaction that 
what they saw as objectives, public input 
and education, were fulfilled. Their 
expectation had been quite low. They were, 
when questioned, quite happy with how 
they had fulfilled their own roles in the 
process-roles which had been assigned to 
them by the planner. This confirms that the 
planner met with success in his second 
objective. 
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Satisfaction Objectives Satisfaction 

High Input of Moderate 
Citizens 

High Education Moderate 
of Citizens 

Co-optation Not 
of Citizens Applicable 

Seventy percent of the citizens sampled 
were satisfied that the program did provide 
for public input and education. The thirty 
percent who expressed some dissatisfaction 
were concerned that: 
-their input would be overlooked; 
-only a few citizens were vocal at the 

meetings; 
-that the vocals were either township 

leaders, or individuals with vested 
interests to protect; 

-that many township residents who did 
not attend held views differing from 
those heard at the workshops; 23 and 

- that they had had insufficient informa-
tion on which to base an opinion. 

Objectives: Hay Township For the most 
part, results from Hay confirmed the 
Stanley Township results. The same 
planner worked in both townships: his 
objectives remained the same. Council 
again identified the public as the target 
group and ranked public input highest. 
Citizens (Table 2) again saw public input as 
the primary objective of the public parti
cipation program. Vocals stressed this 
most, and also placed more weight on joint 
planning. Individuals in each subgroup 
noted public relations as an objective, with 
non-vocal participants being the most 
suspicious that this was a form of co
optation. A slightly higher proportion of 
non-participants than non-vocal partici-



Table 2 
Program objectives as defined by citizens, Hay Township 

Objectives Citizens 

Participants Non-Participants 

Vocals 
N=28 

% 
Public Input 54 
Public Education 7 
Joint Planning 14 
Public Relations (co-optation) 7 
Other 7 
No Response/Don't Know 11 

pants mentioned public input. Of the 
subgroups, non-vocals placed most weight 
on public education. 

Satisfaction: Hay Township Council and 
citizen satisfaction that their objectives 
were fulfilled was generally lower in Hay 
than in Stanley Township. Council 
expressed some disappointment over the 
small quantity, and what they viewed as 
low quality, of public input. Participants 
generally were satisfied. It is noteworthy 
that fewer vocals were satisfied (Table 3 ). 
Given that the planners designed the 
program and that it should therefore fulfill 
their objectives, it is at first surprising that 
their satisfaction was only moderate. 
However, their approach was pragmatic 
and satisfaction rather than optimization
oriented. The high level of satisfaction 
expressed by the council seems to reflect an 
initial modest expectation. They were 
surprised that the public program worked 
better than they had anticipated. The 
moderate levels of satisfaction recorded for 
the public indicates, perhaps, their 

Table 3 

Non-Vocals 
N =30 N = 108 

% % 
40 50 
13 4 
7 4 

13 7 
7 5 

20 30 

recognition that the program design fell 
short of providing sufficient information 
and input opportunities. 
The interviews, questionnaire results, and 
records of meetings were used as a basis for 
an assessment of how well the public 
participation program succeeded in meeting 
the participants' objectives. 

Assessment 

Education of Council The information given 
by the planners and the professionals in 
attendance at the meetings was limited, and 
rather too late to be utilized effectively by 
council members. When questioned after 
the meetings, many council members were 
unfamiliar with basic planning mech
anisms. A few, with extensive council 
experience, county planning board ex
perience, or active membership in the 
Ontario Federation of A"griculture, were 
knowledgeable about planning policy and 
its implications. All but one Stanley 
Township council member found it difficult 
to recall the discussion from the workshops. 

Citizen participant satisfaction with the program, Hay Township 

Satisfaction Citizen Participants 

Vocals Non-Vocals 
N=28 N=30 

% % 
Satisfied* 28 43 
Neutral 61 47 
Dissatisfied* 11 10 

*Scale collapsed 
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Yet at their draft meetings (Figure 1), 
planner and council relied on memory. At 
the Hay Township draft meetings, results 
of the questionnaires were presented and 
council did refer to them during the 
subsequent discussions. The program as 
presently administered had limited effec
tiveness for educating council. 

Placement of Responsibility on Council All 
council members accepted without com
ment their assigned role in the workshops, 
although their lack of expertise in the role of 
chairman of a public meeting reduced the 
effectiveness of the workshops. All council 
members accepted without question the 
responsibility that the planner placed on 
them for the policies to be incorporated into 
the plan; for later day-to-day plan 
implementation; and for fighting the next 
municipal election on 'their plan.' The high 
degree of satisfaction expressed by citizens 
with the planner and their lower 
satisfaction with their council is perhaps 
some indication that the public recognized 
that the council had final responsibility for 
the plan. 

Education of Citizens The Stanley study 
found that after the meetings fifty-four 
percent of the participants had some 
knowledge of planning regulations, but only 
twenty-five percent could recall precisely 

Table4 

such common local planning control 
mechanisms as severances and zoning 
by-laws. On township planning issues recall 
was rather better; all but one respondent 
could identify at least one local issue. The 
Hay Township data made comparison 
between participants and non-participants 
possible. It is apparent from Table 4 that 
after the planning workshops the know
ledge of participants on planning questions 
was greater than that of non-participants. 
Since participants were not tested before 
attending meetings it was not possible to 
identify how much of that knowledge could 
be attributed to information obtained at the 
meetings. Initial knowledge may indeed 
have been a factor contributing to their 
participation; nevertheless it is reasonable 
to assume that the meetings did inform and 
educate. Througho~t the meetings, partici
pants were asking for more information. 
Significantly, all but two respondents to the 
Stanley Township interviews cited lack of 
knowledge as the greatest handicap to their 
effective participation. 

Co-optation of Citizens The planner viewed 
development of public commitment as a 
legitimate objective: a few citizens saw it as 
covert and illegitimate co-optation. Spon
taneous remarks from interviewees sug
gested that, even for those who attended 
meetings to protect their personal interest, 

Citizen knowl,edge of planning after the public participation program, Hay Township 

Knowledge Citizens 

Participants Non-Participants 

Vocals Non-Vocals 
N=28 N =30 N = 108 

% % % 
Indentified at Least One Local 89 83 47 
Planning Issue 

described correctly 89 90 70 
Severance described incorrectly 4 7 6 

did not know 7 3 24 
described correctly 89 97 81 

Zoning By-Law described incorrectly 0 0 0 
did not know 11 3 19 

Agricultural described correctly 57 33 7 
Code of descrjbed incorrectly 11 10 9 
Practice did not know 32 57 83 
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participation did indeed raise their 
commitment to the plan. Citizen satisfac
tion with the council was only moderate. 
The planner was then successful in fulfilling 
this objective. 

Input of Citizens All participants acknow
ledged this as an objective. Council 
members and citizens gave it top priority, 
the planner a lower ranking. The meetings 
did provide members of the public with an 
opportunity to express their opinions. 
Citizen response to planning issues critical 
for the township and its land use plan was 
sought by the planner at the public 
meetings. Comments made by council and 
citizens indicated that they hoped, but did 
not quite believe, that the public was indeed 
being asked to make a genuine contribution 
to policy development. How well did the 
public respond to this opportunity? 
Approximately four percent of the eligible 
residents and property owners attended 
meetings on Hay Township, and six percent 
in Stanley. Moreover, in both townships 
more attendees remained silent than 
spoke out-twenty-five percent were vocal 
in Stanley, thirty-five percent in Hay (in 
both townships farmers were in the 
majority; women made up a very small 
proportion of participants and vocals). 
Roughly half of the vocals aired personal 
concerns. The other half, especially in the 
agriculture meetings in both townships 
offered some useful comments covering a 
wide range of viewpoints. Participants 
interviewed frequently acknowledged that 
council and the planner were faced with 
difficult dilemmas to resolve. Significantly, 
non-participants had no way of obtaining 
this insight. A few respondents did 
comment unfavorably on what they saw as 
a discrepancy between the tenor of debate 
and public opinion during the meetings and 
the planner's summary of the workshop 
discussion and its policy implications. 
Comparison between observers' notes, the 
workshop tapes, and printed summaries 
confirmed some discrepancy. The planner
council meetings on the draft plan made 
little direct reference to the workshops, 
indicating that they may be only a minor 

source of input into the plan. The planner 
had informed participants that inputs into 
policy directions do come from other 
sources. But the public assumes, having 
been invited to participate, that its input 
will take precedence. 

Commentary 

In the cases under study the participation 
program is defined by the planner who sets 
the rules and runs the program. His 
multiple model of participation accommo
dates his objectives and those he 
anticipates from council and the public. It 
involves education, input/feedback, some 
citizen co-optation, some delegation of 
authority (to council), and, in the draft 
stage of the overall plan development 
program, consultation and joint decision
making with council. 24 

Council identifies public input/feedback 
and education as program objectives but is 
drawn somewhat reluctantly into the 
delegated authority and consultation role. 
The citizens' objective is clearly one of 
input. Some citizens even anticipate joint 
planning. Their own education is not seen 
initially as a primary objective, though 
many come to recognize that their lack of 
information makes the input opportunity 
ineffectual. 
From the preliminary discussion and the 
case study a number of conclusions can be 
drawn. Program and participation objec
tives are likely to differ between each group 
involved. Evaluation of a program by an 
agency or independent authority solely on 
the basis of agency objectives will 
inevitably be biased towards a favorable 
judgment. Evaluation should identify and 
assess how well the objectives of each set of 
participants are fulfilled. 

Even when program objectives overlap, 
they are rated differently by each set of 
participants. Counci: .:nd citizens are not 
fully aware of these difhrences. Satisfaction 
does not depend solely upon how well 
objectives are fulfilled. Satisfaction is also 
related to expectation. The planner does not 
hold high expectations and was quite 
satisfied with only a modest success. Given 
the limited time and financial allocation 
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made to the public phase of plan 
development, the planner is only being 
pragmatic. The planners stress that the 
development of the plan should not be seen 
as an end in itself. It is the preliminary step 
in the land use planning process. Their 
public participation program should be 
viewed in this context, as part of an 
ongoing process which involves annual 
review of each plan and the appropriateness 
of its policies. There are indications, 
however, that they may not have the 
resources to maintain the process at the 
necessary level. 

Even the modest level of satisfaction 
expressed by all parties is scarcely justified. 
The planners identify council as their key 
target. Council is placed in the position of 
being the communication link with the 
community, the interpreter of the public 
will, and the custodian and implementor of 
the plan. But the two or three meetings held 
with council before the public workshops 
and the three or four draft meetings held 
afterwards are barely adequate to set the 
public meetings in motion and later to set 
plan policies. Council members do learn 
much about planning and planning issues. 
Unfortunately, few members have the skills 
to run the meetings well, or the overall 
understanding to direct discussion and 
respond to questions. More work with 
council members to develop their chairing 
skills and to expand their understanding of 
land use planning and the pros and cons of 
alternative policies is needed for the 
participation program to achieve anything 
approaching its potential for disseminating 
information and eliciting public opinion. 
The questions of public commitment and 
public education must be reconsidered. The 
review indicates that if a citizen 
participates, his commitment to planning 
and the local plan is raised.25 If for no 
other reason, this should be an incentive for 
the planner, the council, and the community 
to make an effort to involve more people in 
the planning process.26 Those who 
participated did obtain information. The 
meetings were however as much a search for 
more information as a vehicle for input. 
Many participants commented that only 
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with more information and more experience 
could they make an effective contribution to 
a formal public meeting. This points to: 
-the need for provision of information on 

local planning issues, packaged and 
presented in a form meaningful to a rural 
community; and 

- the need for a broader program of 
participation opportunities which are 
adapted to the customary participation 
modes of the community.27 

The initiative to propose, develop, and 
implement parts of a more effective local 
participation program, which by authority, 
custom, or default rests with the planner, 
could also come from council, from local 
organizations, or from the community-at
large. 

A public program designed by the planner, 
if carried out with reasonable efficiency, can 
adequately fulfill the planning depart
ment's objectives. With enthusiasm and 
conviction with respect to the useful 
contribution of public involvement, as in 
the Huron cases, the public program can go 
a considerable way to fulfilling community 
objectives as well. 
A program with substantial design and 
implementation contributions from the 
local level would not only increase the 
quantity and quality of participation but 
also raise awareness of discrepancies 
between participants' objectives and 
contribute to their resolution. 
The most critical discrepancy in perception 
of objectives is with respect to the relative 
significance placed upon public input. 
Despite the differences identified in the 
Huron case studies, there is evidence that 
some reference is made to the public 
contribution during the decision-making 
discussions, and that this does affect the 
plan policies. If, however, incorporation of 
citizens into a formal institutionalized 
participation program is mere ritual, if it is 
not recognized that citizens participate on 
the assumption that their input will be a 
contribution to decision-making, citizen 
disillusionment will quickly develop as it 
becomes clear that this most crucial 
objective is not properly accommodated. 
Indeed, any one negative experience or even 



hearsay of negative experience with public 
participation has an adverse effect on public 
receptivity to participation programs 
generally.28 In the final analysis, success or 
failure of institutionalized public participa
tion programs revolves around the question 
of how the public can most effectively make 
its contribution and whether that contribu
tion is used in decision-making. 
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Saint John 1986: A Case Study in Public 
Participation and the Future City 
Louis D'Amore 

Introduction 

'Anticipatory democracy is a process-a 
way of reaching decisions that determine 
our future. It can be used to help us regain 
control over tomorrow.' 

Alvin Toffler 

The Saint John Human Development 
Project 1 is a response to Alvin Toffler's 
challenge. It focuses on future conscious
ness - the kind of city that Saint John 
citizens want to live in by 1986. That year is 
particularly significant as it is the first year 
of Saint John's third century. The Project 
also focuses on an extensive base of citizen 
participation. It has, in fact, reached out to 
the blue collar workers, poor people, the 
elderly, the young; and also to the 
handicapped, single parents, young of
fenders, ethnic groups, families with alcohol 
problems, special interest groups, as well as 
the middle class, and the affluent. The 
results of this collective effort are: 
1 A detailed inventory of issues to be 

addressed over the next ten years; 
2 An inventory of resources - human, 

financial, and physical, available for 
human development; 

3 A comprehensive set of goals to be 
achieved by 1986. These goals fall into 
three general categories: environment, 
the system for human development 
services, and people; and 

4 An organizational framework (referred 
to as the 'Model') for the coordinated 
delivery of human development services 
and the continued participation of 
citizens in decision-making and self-help 
programs. 

In short, the Project provides answers to 
some critical questions about urban life-

style. Where are we now? Where are we 
going? How are we going to get there? 

The Background of the Project 

In 1973, the City of Saint John adopted a 
Comprehensive Community Plan to guide 
the physical growth of the city. A number 
of concerned citizens and agencies believed 
at the time that it was important to give the 
same kind of guidance to the 'non-physical' 
components of a city-the people, their 
needs, opportunities, and problems. Indeed, 
the Comprehensive Community Plan itself 
stressed the need for a parallel social 
planning study to be undertaken so that 
attention could be given to peoples' needs 
that are not manifested in physical terms. 
This concern grew initially out of the rapid 
transition and growth in Saint John, 
spurred on by a construction 'boom.' Social 
impacts and needs were felt to be emerging 
from the city's growth, and human 
development services were being faced with 
new demands and more complex problems 
to deal with. Concern grew as additional 
industrial developments were projected for 
Saint John. Further, the city had been 
designated by the Department of Regional 
and Economic Expansion as one of the 
growth centers in the country, and the 
likelihood of accelerated and continued 
growth and change was introduced. 
It was apparent that these and other social 
impacts of growth and physical develop
ment required assessment. Further co
ordinated planning and delivery of human 
development services were necessary for 
both public and private agencies to respond 
to the increasing and changing needs of the 
people in Saint John. Most important, it 
was essential that the citizens of Saint John 
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become involved in assessing current 
conditions and setting future goals and 
directions, and that they participate in the 
achievement of those goals. 

The Approach to Change 

The approach taken in the Saint John 
Human Development Project was based on 
the premise that the various publics of the 
city constitute the client. Further, each has 
the right and indeed the responsibility to 
participate in the research as part of a social 
change process. The objective of the project 
was not simply the accumulation of data, 
facts, and information for the eventual 
preparation of a report, but rather to 
initiate action by the involvement of people 
from all segments of the community in what 
can best be described as an action research 
process. 
Planning which prepares a program and 
then tries to 'sell' it to the affected publics 
is no longer effective in our society. Equally 
inappropriate is planning that asks the 
publics to choose between alternatives they 
have not had a role in formulating. 
Participation and mutual learning must 
start at the very beginning of the process so 
that, over time, understanding and 
commitment will grow, resulting in decisive 
implementation and actions towards 
mutually agreed on goals and objectives. 
The concept of involvement, therefore, was 
one which embraced citizens and receivers 
of services, professionals and providers of 
services, governments at all levels, and 
private agencies and their executives. It 
also sought and obtained the involvement 
of labor, the business community, churches, 
the university, and a wide range of 
associations. The Project attempted to 
generate participation in a spirit of respect, 
mutual trust, adaptation, and open 
cooperation. 
Any approach which involved only one or 
two of the above groups would not have 
achieved a sufficient 'critical mass' of 
interest and involvement to achieve 
implementation of any significant social 
innovation. Involvement had to occur in 
each of these sections in a positive way in 
order to reinforce the involvement in each of 
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the other sectors. In effect, the challenge 
was to try to 'turn on' the city, to create an 
overall positive environment-an 'umbrella 
effect' within which social innovation could 
be conceived, nourished, and made to 
happen. 

The Design for Participation 

The design for participation was an 
adaptation of a futures forecasting 
technique called Delphi. The Delphi has two 
basic characteristics: ( 1) it seeks out 
'expert' opm10n, and (2) it provides 
synthesis and feedback of information to 
participants over two or more phases. 
A third key aspect of the design involved 
the recognition that a successful public 
process must acknowledge that there are 
several 'audiences' or publics which it is 
trying to reach. Further, if the involvement 
of these various audiences or publics is 
desired, it must be in a medium with which 
they are comfortable. An agency such as 
Family Services, for example, might be 
comfortable with preparing a formal brief. 
A group of single parents, on the other 
hand, might prefer a small discussion 
among themselves. Therefore, the design 
comprised several 'vehicles' of participation 
including briefs, letters, personal inter
views, group discussions, seminars, con
ferences, public meetings, ad hoc commit
tees, self-study efforts, task groups, and 
research projects. 
The variety of 'vehicles' for participation 
reaching out to diverse audiences created 
what can be called a 'synergistic' effect. 
That is, each of the vehicles reinforced the 
others, and in turn was reinforced by them. 
Therefore, the extent of participation and 
the quality of participation in total was a 
quantum level higher than might be 
anticipated from the simple additive results 
of each form of participation taken singly. 
By having each audience reflect in depth on 
those issues it knew best and was most 
familiar with, the first characteristic of 
Delphi, 'expert' opinion, was achieved. 
After each phase or round of participation, 
all information was classified and synthe
sized. Feedback was tailored to each 
particular audience to avoid information 
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·overload and also to gain response and 
further probing in the knowledge and 
interest area of each group, Opportunities 
were thus given for unhurried, repeated 
reflection and dialogue as the style for 
participation rather than a one time 
glance-and-response format. This accom
plished the second characteristic of 
Delphi-synthesis and feedback, 
In this manner, the Project moved through 
four phases: (1) awareness; (2) issue 
identification, and issue verification and 
expansion; (3) goal formulation; and 
(4) organizational design. The process 
described resulted in the gradual building of 
a 'participation momentum,' As momentum 
began to build, people, the media, agencies, 
and 'the establishment' could begin to see 
the seriousness of the effort and credibility 
began to develop. 
As the above description would suggest, 
the timing of hundreds of tasks and events 
had to be governed by the buildup and flow 
of participation, The critical path sche
duling method was used to accomplish this 
and to assure the proper orchestration of 
output and activities. The policy governing 
the study process was one of complete 
sharing of all information obtained among 
all those participating in the study and 
others who had a 'desire to know.' In this 
context, eleven interim reports were 
prepared during the condust of the Project 
and their contents disseminated to 
participants. 
Figure 1 illustrates the basic overall flow of 
the public participation process. Broad 
awareness of the Project was created by the 
distribution of over 500 brochures 
describing the purpose and objectives of the 
Project and suggesting various ways for 
persons, citizen groups, agencies, associa
tions, companies, unions, and institutions 
to participate. This was timed to coincide 
with a news conference on the Project. 
Some one hundred briefs and letters were 
received as a result of this effort, 
Participation during Phase I also occurred 
in the form of personal interviews and 
group discussions. These were unstructured 
and exploratory in nature and designed to 
complement the briefs and letters in 
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identifying issues. 
Participation in subsequent phases took 
various forms and included: 
1 Over fifty citizen discussion groups 

including 'special' groups such as youth, 
handicapped, senior citizens, consumer 
advocates, single parents, inmates, 
young offenders, and environmental
ists; 

2 Eighteen conferences with various 
associations and societies such as 
dentists, lawyers, principals, teachers, 
labor, Board of Trade, and home 
economists; 

3 Professional seminars with persons 
involved in the delivery of human 
development services, A first round was 
on a functional basis, that is, health, 
social services, recreation, education, 
culture, justice, and spiritual services. 
The second round was on an 
inter-disciplinary basis; 

4 Think sessions in which models were 
explored, designed, and refined; 

5 Task Groups on: housing, economic 
development, and physical develop
ment; 

6 Several study tasks undertaken by 
students of the Urban Studies 
Workshop at the University of New 
Brunswick at Saint John including: 
research of young offenders; study of 
the social costs of vandalism, theft and 
alcoholism in Saint John; and inventory 
of facilities for human development; 

7 Projects undertaken by high school 
students including a sight and sound 
presentation of 'Life in Saint John.' 
This was presented at the Project's first 
public meeting; 

8 Panel discussions among junior high 
school students on social issues in Saint 
John; 

9 Drawings by elementary school stu
dents with the theme 'Saint John-
1986,' displayed at the first public 
meeting; 

10 Two public meetings, each attended by 
approximately 300 persons; and 

11 A variety of ad hoc and working 
committees during all phases of the 
Project. 
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A series of formal committees was struck to 
ensure the involvement of various agencies 
with responsibilities and interests in this 
area. The participation of ministers of 
relevant departments in the provincial 
government and other recognized leaders of 
the community such as the president of the 
District Labor Council, the president of the 
Board of Trade and the president of the 
United Way, was secured through their 
membership on a Policy Committee to 
which the consulting team reported at key 
junctures during the Project. This 
committee was chaired by the Mayor of 
Saint John. Participation of senior 
administrators of key human development 
agencies was secured by their membership 
on a management and advisory committee. 
This committee met once or twice a month 
giving guidance to the Project and 
monitoring its progress. An implementa
tion committee, formed during the last 
three months of the Project, was made up of 
community leaders, senior administrators, 
and professionals and was charged with the 
implementation of the proposed framework 
for human development. 

In addition to the process described above, 
several parallel activities of a research 
nature were executed and became 'inputs' 
to the central participative process. A 
survey was conducted of the twenty-two 
key human development agencies in the 
city. This provided the basis for general 
assessment of services and programs. A 
review of available literature on social 
planning and innovations in the delivery of 
human development services was con
ducted and contributed information to t.he 
process which led first to the design of 
alternative models and eventually to the 
final proposed model. This was also the case 
with information derived in on-site visits to 
and interviews with developers of innova
tive projects in four other Canadian cities. 
Finally, meetings were held with social 
development policy advisers in both the 
provincial and federal governments to 
ascertain future directions of these senior 
levels of government. The intent of the 
proposed model was to synchronize with 
these directions, and we believe that this 
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has been accomplished. 

Method of Information Processing 

It was important for feedback and reaction 
at different stages of the Project to be 
smoothly timed so that there was an almost 
rhythmic flow to the overall sequence of 
participation. The method of processing 
information became a key dimension in 
ensuring the success of this approach. 
Activity had to be organized at key 
junctures so the second and third rounds of 
participation had sufficient material to 
work with. Information had to be 
processed, organized, and presented on time 
to merge with the flow and timing of 
different streams of activity. 
The method of information processing is 
illustrated by the manner in which material 
on social issues was handled. Figure 2 
conveys how information on the identifica
tion and verification of issues was processed 
in Phase II. As the diagram indicates, the 
process is described in an 'input/output' 
framework. As information was received in 
Phase I, every viewpoint, regardless of 
source, was captured and organized in the 
major categories of Environment, System, 
and People. Sub-categories such as Health, 
within 'System,' were delineated as well as 
sub-categories, for example, dental care. 

The horizontal axis at the top of the 
diagram represents the participating groups 
or 'audiences' of Phase II. In preparation 
for meetings with these groups, all 
categorized issues were received. Issues 
relevant to each group were extracted, and, 
as described earlier, a 'mini-report' was 
prepared, tailored to the knowledge and 
interest of each group. As an illustration, 
the diagram shows that all issues relating 
to dental care in the 'system' category were 
presented for review to diverse audiences. 
An 'X' is indicated where dental-related 
needs or issues would be pertinent to various 
groups meeting in discussion groups, 
conferences, or professional seminars. 
Citizens would have reviewed these issues 
in a discussion group or at the public 
meeting; the Dental Association in the 
conference of dentists; health professionals 
in their professional seminar. 



With all issues handled in this manner, 
there was a high degree of confidence with 
regard to the validity of the issue. Also, the 
full range of issues can eventually be 
explored in depth by compiling the special 
knowledge of each particular group as it 
relates to the various issues. 

Conclusion 

The Saint John Human Development 
Project demonstrates that public participa
tion on a city-wide scale is indeed possible. 
Further, it illustrates that public participa
tion and/or social research need not (in fact, 
should not) end with a report, but can lead 
to action towards goals and the 
implementation of plans and strategies. 
Canadians are currently faced with having 
to make critical decisions in a number of 
areas; decisions which will determine the 

future of Canada throughout the remainder 
of this century and most of the next. These 
decisions relate to the use of our natural 
resources, the nature of our . economic 
system, and the health of our environment. 
It is essential, therefore, that these 
decisions be made with great attention to 
their future consequences. Further, it is 
essential that these decisions are made with 
a broad base of participation by all 
Canadians. Such aspirations have no roots 
in reality unless adequate channels and 
structures are designed for citizen 
participation to occur. 

NOTES 

1 L.J. D'Amore & Associates Ltd., Saint John-1986: 
A Framework for Human Development. Montreal: 
L.J. D'Amore & Associates Ltd., June 1977. 
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The Evaluation of Public Projects: The CMHC 
Evaluation of NIP* 

D.D. Detomasi 

Introduction 

On June 28, 1973, the National Housing 
Act was amended by the addition of Part 
III.I to Part III of the Act. Part Ill.I, the 
Neighborhood Improvement Program 
(NIP), was created 'For the purposes of 
improving the amenities of neighborhoods 
and the housing and living conditions of the 
residents of such neighborhoods ... .' 1 In 
essence, the Program provided for a system 
of grants and loans t9 be made available to 
municipalities or designated areas within 
municipalities for such purposes as 
neighborhood development planning, land 
acquisition and clearance for open space, 
recreational facilities or social housing, 
improvements to municipal and public 
utility services, and commercial improve
ments. An important feature of the Pro
gram was its explicit provisions respecting 
citizen/resident participation in the plan
ning and implementation of projects sup
ported by the Program. The Program also 
provided for more rigid enforcement of 
maintenance and occupancy standards in 
designated areas. The rehabilitation and 
improvement of individual family housing 
units within designated areas was en
couraged and facilitated by limiting eligibi
lity for loans from the Residential Rehabili
tation Assistance Program (RRAP) to 
neighborhoods designated under the provi-

• The author wishes to thank Professor P.S. Elder for 
his comments on earlier drafts of this work and 
Professors T.L. Harper and W.T. Perks for their 
comments in discussions of some of the issues raised 
in Part I. 

This article by Don Detomasi was submitted inde
pendently of the foregoing articles from the Canadian 
Conference on Public Participation. 
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sions of the NIP or to those specially 
designated by the Governor in Council. 
Finally, the duration of the Program was 
limited to five years, no applications for 
NIP designation were to be approved after 
March 31, 1978. 

The Neighborhood Improvement Program 
became operational early in 1974 and in the 
four years of its operations approximately 
$201.8 million in federal government grants 
and $62.8 million in federal loans were made 
available to some 450 designated areas in 
420 municipalities.2 

The projects to which NIP funds were 
allocated fall mainly into three areas; 
namely, social and recreational facilities, 
improvements to municipal services, and 
the acquisition and clearance of land for 
social housing. During the period 1974-76, 
these three categories accounted for 38.22 
and 17 percent respectively of NIP expendi
tures (with another 14 percent typically 
being held as ~eserves ).3 

Early in 1977, the Central Mortgage and 
Housing Corporation, the organization re
sponsible for the implementation of NIP, 
organized a process through which the 
program was to be evaluated in order to 
derive proposals for legislative change. By 
the end of 1977, the evaluation of NIP had 
largely been completed and, although the 
final report is not available as of this 
writing, the conclusions and recommenda
tions for change which were generated by 
the evaluation process are available.4 The 
Neighborhood Improvement Program has 
now expired and is to be replaced as the 
major federal program in urban renewal and 
development by the new Community Ser
vices Program. It remains to be seen 
whether the major recommendations flow-



ing from the evaluation of NIP are effec
tively reflected in the implementation of the 
new program. 
The purpose of this article is twofold. First, 
to discuss the issue of evaluation of major 
public programs in general, and of NIP in 
particular, at a theoretical and methodolo
gical level; and second, to describe and 
critically evaluate the process and the 
results of the evaluation of NIP undertaken 
by CMHC. Accordingly, the next section 
will deal with the question of evaluation 
theory and methodology in general but with 
special reference to the Neighborhood 
Improvement Program. The third section 
will describe and discuss the evaluation 
process employed and the conclusions and 
recommendations derived by CMHC. The 
final section will discuss these in light of the 
arguments developed in the second section 
and comment upon the conclusions which 
can be drawn from the analysis. 

Theoretical and Methodological Issues in 
Program Evaluation 

The notion of evaluation of public projects 
implies both normative and positive ana
lyses. Evaluation is a normative process in 
that it implies a comparison between a state 
of nature of the rate and direction of change 
of such a state, and some predetermined, 
desired state or rate of change. In other 
words, evaluation implies the existence, a 
priori, of goals or objectives. In the case of a 
public program, the final responsibility for 
specifying the goals of public policy and the 
objectives of public programs rests with 
elected officials and, through them, with the 
political leadership of the country. 
If the political process is working effec
tively, then the objectives of a particular 
public program ought to correspond to the 
perceived needs and aspirations of the 
people to whom the program is intended to 
apply. Put differently, the normative 
aspects of the notion of evaluation coupled 
with a democratic political process require 
the existence of a two-way information flow 
between the relevant public and elected 
officials in the process of goals specification 
and policy analysis. 

One of the difficulties with the legislation 
creating NIP is that the goals or objectives 
of the program are not explicitly defined or 
clearly articulated. It appears to be left to 
those responsible for implementation to 
translate the general statements of the 
legislation into a set of well-defined goals 
stating performance objectives which 
possess empirical content and operational 
utility. There are well-understood dangers 
in such a process; it is likely that goals will 
be specified because of their potential for 
evaluative analysis -as that potential is 
defined by the knowledge, skills, and 
experience of the· evaluators. Further, it 
permits (requires?) administrators to usurp 
the political function. 

However, as Wholey,5 and others have 
argued, evaluation also implies positive 
analysis. Evaluation is concerned not only 
with comparing some state of affairs with a 
desired state or set ·of goals, it is also 
concerned with an analysis of why and how 
that particular state of affairs came to be; 
i.e., with an analysis of program perfor
mance. What occurred that would not have 
occurred in the absence of the program? 
Why did it occur? Which elements of the 
program are most effective in attaining 
desired objectives and why is this so? 
Further, in this context there are two 
distinct and separate types of positive 
analysis. The first is an ex ante, largely 
theoretical, analysis of the impact of a 
program in various· dimensions; e.g., social, 
economic, environmental, etc. Its purpose is 
to identify possible shortcomings, negative 
externalities, etc., of the program in order 
to recommend specific details or suggest 
changes in the program and implementa
tion procedures. Indeed, analyses of this 
type, if initiated early enough, perform an 
important function in policy formation. 
However, as such, they are not a central 
concern of this article. The second type of 
positive evaluation consists of empirical 
analyses of the actual impact of the 
program projects and their implementation 
processes. In this situation, the analyst 
specifies the framework of evaluation, 
measures of success and the relevant 
indicators, the information requirements, 
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and the methods of its collection and the 
like. The main purpose of evaluations of 
this type is to provide objective feedback 
respecting program performance during 
and after implementation to program 
managers and project planners. It is on the 
basis of this type of analysis and feedback 
that decisions respecting the reallocation of 
resources within the overall program-a 
form of fine-tuning or incremental adjust
ment-can rationally be made. These 
analyses provide the basis for suggesting 
directions for future programs. 
A general system of evaluation for a public 
program such as NIP should clearly 
distinguish between and be flexible enough 
to embrace the requirements of the two 
issues raised above: First, one should 
consider normative evaluation and the issue 
of public involvement at some point in the 
goals-specification process, which implies 
the possibility of a multiplicity of goals 
which cannot be exhaustively specified a 
priori by program planners; and second, 
there is a need for positive analyses, the 
purposes of which are to improve the 
control and effectiveness of a program 
given its goals and to influence the devel
opment of future programs through feed
back into the policy process. The failure 
to do so gives rise to the possibility that an 
evaluation model or methodology may be 
developed which is operationally useful to 
one set of evaluation needs but not 
necessarily to both. In particular, it is likely 
that an evaluation system designed to 
provide analysis and feedback for the 
purposes of control and adjustments 
through time at the implementation stage 
will not be adequate for larger normative 
issues. On the other hand, it is possible for 
an evaluation system designed to assess 
performance relative to goals, especially 
when the goals (and their relevant indica
tors) may vary ad hoc among program 
projects, to be flexible enough and broad 
enough to facilitate the positive analysis 
required for program control and new 
program design. 

In order to develop an evaluation system 
with the breadth and flexibility described 
above, one normally begins with an 
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examination of the legislation creating the 
public program in question. Typically the 
legislation stipulates a set of goals for the 
program or recognizes at least implicitly, 
that a multiplicity (and perhaps a hier
archy) of goals can exist because of 
differences between the groups for whom 
the program is intended. The latter was 
clearly the case with NIP legislation. The 
provision in that legislation for ad hoc 
master agreements between federal, provin
cial, and municipal governments (and 
possibly involving groups within cities) 
implies that there will be significant 
differences among the goals of each 
program project. That is, different pro
vinces, municipalities, and neighborhoods 
will have different reasons for wanting to 
participate in the program. Further, even 
though it is almost certain that some of the 
reasons (goals) are predictable and will 
coincide in some program projects, there are 
likely to be significant differences in the 
weights attached to individual goals among 
projects. Finally, there is reason to suspect 
that even if goals were the same among 
program projects and if they assumed the 
same weights, there would still be dif
ferences respecting the appropriate indica
tors of goals achievement. (For example, 
given the goal of improved neighborhood 
recreational opportunities, one neighbor
hood's indicator of success might be the 
number of structures demolished, acres 
cleared and planted, etcetera, whereas 
another neighborhood's indicator might be 
increased ice-time or the degree of reduction 
in through traffic). 

Put more simply, the above discussion 
raises some critical issues in evaluation: 
against whose goals or objectives will the 
program be evaluated, yours or mine? 
Given the goals or objectives of the 
program, whose indicators of success or 
failure will be employed, yours or mine? 
Finally, who will do the evaluation, you or 
me? That last issue is at least as important 
as the first two. As Lansing and Marans 
have demonstrated, there are significant 
differences in the perception and evaluation 
of urban neighborhood situations between 
professional planners and neighborhood 



residents.6 
All of the above suggests that, for a public 
program such as NIP, designed to apply to 
different groups of people in different places 
at different times, one cannot expect pro
gram planners to develop an evaluation 
system in which all of the relevant objec
tives of the program are specified at a level 
required for empirical content and opera
tional utility. Similarly, it is not possible 
to specify exhaustively the indicators of 
success or failure for program goals. 
Rather, it suggests the necessity for an 
evaluation system which is broad enough to 
accommodate the diversity of goals, weigh
ings, and statistical indicators, and flexible 
enough to be adapted ad hoc to different 
program projects. These arguments also 
suggest that it is important to include 
representatives of the relevant segments of 
the public in the processes of goal-specifica
tion, indicator definition, and project eval
uation. 
The multiplicity and possible hierarchy of 
goals across projects implicit in a program 
such as NIP create a need to organize and 
monitor the taxonomy of goal variables, 
indicators, project activities in a formal, 
systematic way; a system which can be 
matched with the ad hoc nature of program 
projects. Such a system should also be 

Figure 1 

Program or 
Project Goals 
(federal 
provincial Indicators 
municipal 
neighborhood) 

capable of providing the process informa
tion which is necessary for program control 
and adjustment. Hill, Hartle and others 7 

have advocated the use of a matrix-type 
tabular information system in the evalua
tion of public programs and specific pro
gram activities. A Goals-Achievement 
Matrix, such as that developed by Hill or 
Stuart's Program-Objectives Matrix8 can 
be adapted to become a program activities
objectives matrix where the object is not to 
compare different programs but to analyze 
a given program or projects within a 
program with respect to a set of goals. 
Ideally, such a matrix would relate goal 
attainment indicators to program activities. 
If nothing else, the attempt to construct 
such a matrix will force one to develop 
indicators carefully, to keep track of goals 
and the complex political process which 
links goals to indicators. In some cases it 
may be possible to use sensitivity or 
marginal impact analysis to relate changes 
of a given magnitude in one or more 
program activities to changes of a given 
magnitude in one or more indicators. The 
implications of this for program design, 
control, and for the reallocation of resources 
among program activities are obvious. Such 
a matrix would have the following general 
form: 

Program or Project Activities 

A2 A3 ............... An 
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In the matrix (Figure 1), the columns repre
sent program or individual project activi
ties; e.g., in the case of NIP at the program 
level, Ai might represent 'fifty percent of 
the cost of making loans for commercial 
improvements in the neighborhood,' (Sec. 
27.2 (a)(vi)/, A2 might represent 'contribu
tions and loans to or for . . . the purpose of 
acquiring and demolishing lands and resi
dential buildings that are outside the 
neighborhoods ... ' {Sec. 27.3 (l)(a)/, etc. 
At the level of the specific project, activities 
would be described in much greater detail; 
for example, Ai might represent 'fifty 
percent of the cost of a loan of $10,000 to 
the neighborhood bookstore.' Similarly, the 
rows of the table represent goal indicators 
generated by the actors (from elected 
officials to individual citizens) at various 
levels who have a legitimate interest in a 
public program. In the case of NIP, 
examples of such indicators might be: a 
number of owner-occupied dwellings, num
ber of residents involved in planning, acres 
of open space, percentage of local income 
spent locally and so forth. 
Of course, it is recognized that behind the 
specification of the rows of such a matrix 
lies a whole complex of what are either 
essentially political relations or administra
tive functions respecting the specification, 
definition and method of measurement of 
goal areas, goal variables and indicators. If 
the evaluation is normative in the sense 
described previously, the processes which 
define the matrix rows are largely political; 
they involve the a priori specification of the 
goals of the elected officials responsible for 
creating the program on the one hand and 
those of the constituency for whom the 
program is intended on the other. This was 
alluded to previously in our discussion of 
the issues of hierarchies of goals, differences 
in definition and weighting of relevant 
indicators and citizen participation in the 
processes of goals specification and evalua
tion.9 
If the evaluation is positive, especially if it 
is done for the purpose of monitoring and 
improving upon program or project imple
mentation and impact, then the process of 
specifying matrix rows is largely adminis-
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trative or technical. In this case, goals and 
goal indicators are defined, measured, 
assigned weights, etc., by officials of the 
public organization responsible for program 
delivery. In this context, they will be 
determined largely by the purposes for 
which the evaluation is undertaken and are 
often likely to be relevant only to the 
organization. Nevertheless, even if citizen 
participation is largely missing from the 
goals specification process, such input is 
needed in the evaluation of project imple
mentation and impact.10 Many program or 
project effects are subjective and interde
pendent and can best be identified and 
assessed by those experiencing them. 
Further, variations in implementation 
procedures have implications other than 
those relevant to organizational efficiency. 
As has been noted so frequently in the past, 
how one does something is often more 
important than what one does. In the 
specific case of NIP, this point is explicitly 
recognized by the legislative provision that 
' ... the province or municipality must 
advise the Corporation on the manner in 
which ... (it) proposes to obtain the parti-
cipation of residents ... in planning and 
carrying out the project ... .'11 

The need to involve the public in defining 
goals and their indicators for normative 
evaluations and in the positive evaluations 
of project impacts and implementation 
procedures requires that an information 
system/communications network, between 
relevant citizen's groups and the appro
priate government agencies (municipal, 
provincial or federal), form an integral part 
of an evaluation system. A valuable feature 
of the NIP legislation is that in providing 
for the involvement of neighborhood resi
dents in making application for and in the 
planning and implementation of projects, 
the bases for communication and informa• 
tion flows are created-at least between 
neighborhood residents and municipal 
government. The information system thus 
created can obviously be employed by 
provincial or federal government agencies 
in any analyses or evaluations which they 
may wish to perform. 
As mentioned above, for project evalua-



tions which involve positive analyses, many 
of the goal indicators will be of an ad hoc 
nature, depending on the project. As well, 
those goals relevant to normative evalua
tions but defined by appropriate citizens' 
groups are likely to vary among projects. 
Nevertheless, following Hatry12 several 
general properties or characteristics which 
are desirable in indicators ( 'measures of 
effectiveness' or evaluative criteria) can be 
specified. 

D First, criteria/indicators must be clear
ly defined if misinterpretation and 
inconsistent uses of terms are to be 
avoided. For example, in the case of the 
Neighborhood Improvement Program, 
what precisely is meant by an improve
ment in neighborhood recreation or 
social facilities, (Sec. 27.2 (a)(vi)) 
or by ' ... a purpose consistent with 
the general character of the neighbor
hood .. .' (27.2 (b)(ii)) or, in the case of 
the Residential Rehabilitation Assis
tance Program, what is meant by a 
substandard dwelling unit? 

D . Second, there are different 'levels of 
criteria' according to whether one is 
dealing with program evaluation ( es
sentially normative) or project evalua
tion (which is mainly positive). 

D Third, it is frequently desirable to have 
more than one indicator for a given 
goal although there may be some 
redundancy or overlap. It rarely will be 
the case that a single indicator will 
capture all dimensions of goal achieve
ment. A classic example of this is the 
weakness of a single economic indica
tor, such as per capita disposable 
income, as a measure of the quality of 
life.13 Further, in many public pro
grams individual project activities 
will interact with one another, some
times in a positive, mutually rein
forcing way (such as the synergistic 
relationship between improvements in 
housing and improvements in com
mercial facilities in an urban neighbor
hood), sometimes in a negative, coun
tervailing way. Thus, a single indicator 
will sometimes be relevant to more 
than one project activity. 

D Fourth, many of the evaluative criteria 
and, it is hoped, at least one relevant to 
each project activity should be capable 
in principle of quantification, at least in 
ordinal terms. This is necessary if one 
is to speak in a meaningful way about 
direction if not magnitude and rates of 
change in certain indicators or if 
comparison of two or more project 
activities in terms of a common set of 
indicators is to be made. Clearly not all 
indicators are or need to be quanti
fiable: qualitative analysis is an im
proving and increasingly important 
component of program evaluation. 14 

An important problem which arises in 
the case of indicators which are 
quantifiable is the need for measure
ment of current and historical magni
tudes of the indicators and, in the case 
of a priori evaluations, perhaps a need 
to estimate their future magnitudes. 
This is particularly relevant to the 
question of baseline studies and data 
inventories to be discussed below. 

D Fifth, a monetary criterion is always 
needed. Public programs cost money 
and different programs and different 
projects within a program cost dif
ferent amounts of money (require dif
ferent amounts and types of resources). 
Many if not all of the goal indicators 
which comprise the rows of the matrix 
in Figure 1 are either direct benefits 
of projects and project activities 
or proxies for them. Many of these 
benefits typically will be direct 
economic benefits, defined in terms of 
monetary values; other benefits often 
can be expressed in terms of imputed 
monetary values without doing vio
lence to their definition or their ability 
to reflect what they are intended to 
refl~t. Such measures provide the 
analyst and the decision-makers with 
the information needed to compare 
alternative programs or projects with 
respect to dollar cost and critical 
resource requirements, and with res
pect to the nature and dollar value of 
the benefits generated. 
This is not to be interpreted as an 
argument for naive, purely monetary 

Detomasi 61 



benefit-cost analysis as a major evalua
tive tool nor as an argument that all 
benefits flowing from program activi
ties ought to be expressed in monetary 
terms. On the contrary, benefit-cost 
procedures are most useful and reliable 
only when they define benefits and 
costs in the broadest senses of both 
terms; when they recognize that many 
benefits and costs are non-monetary 
and, in most such cases, non-mone
tizable or non-quantifiable. As Hatry 
has argued:15 

It is to be emphasized that even though an 
important evaluation criterion resists quantifica
tion, this does not mean it should be ignored in 
the analysis. Relevant qualitative information 
should be provided; or at the very least the 
inability to say anything meaningful about the 
criterion should be clearly pointed out along with 
its possible implications. 

The important thing is that decision
makers and evaluators be able to 
consider all of the effects-positive and 
negative, monetary and non-monetary, 
quantitative and qualitative-of an 
activity. They should also be aware 
that spurious attempts to quantify 
qualitative effects and to monetize 
non-monetary elements can, by acci
dent or intent, seriously bias the 
outcome of the analysis. 

D Sixth and finally, it must be recognized 
that with many public programs the 
distribution of the various benefits and 
costs associated with program activi
ties is as important, sometimes more 
important, than their magnitudes. 
Accordingly, it will often be appro
priate to disaggregate certain indica
tors into sub-indicators which are rele
vant to or which distinguish specific 
target groups. The evaluation and 
comparison of alternative programs or 
projects within a given program fre
quently will be concerned with their 
effects on specific population groups 
identified in terms of such characteris
tics as age, sex, income, residence, 
ethnicity, and so on. In the case of NIP 
and RRAP, for example, indicators 
which distinguish between residents in 
terms of income or family size, between 
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residents and absentee owners, between 
resident owners and renters, or between 
commercial owners who are resident 
and those who are not, may be relevant 
to project evaluation. Again, the 
existence of an information and com
munication system, through which 
citizens are able to participate in goals 
formulation and in the planning and 
implementation of projects signifi
cantly enhances our ability to employ 
such indicators. 

A final matter of crucial importance, 
particularly to ex post evaluations of 
program and project impact but also 
indirectly to the issues of citizen participa
tion in goals-formulation and evaluation, is 
that of data inventories and baseline 
studies. Evaluation of most major public 
programs and especially impact studies of 
program projects implies a knowledge of 
the structure and dynamics (rates and 
directions of change in structural elements) 
of the system (e.g., health care delivery or 
an urban neighborhood or urban transpor
tation) for which the program is intended. 
That is, in order to assess the impact of a 
project on a system, the evaluator needs to 
know where or what it is, possibly where or 
what it was (its history and evolution) and, 
perhaps, where it is going or what it is likely 
to be in the absence of the project. A major 
research effort will frequently be needed in 
order to construct the required data base 
and.perform the necessary baseline studies. 
In the case of a NIP project, for example, 
the impact of the project is measured by the 
various changes which occur typically in an 
urban neighborhood, as a result of the 
project. This measurement requires that 
evaluators know what the neighborhood 
was like, in a number of dimensions, before 
the project was implemented and that they 
have some notion of the changes that would 
have occured even if the project had not 
been implemented. For large, complex 
neighborhoods, the task can be major; for 
example, Bernstein, Ferber et at 16 argue 
that a minimum five-year data base may be 
necessary for a study of changing urban 
conditions commencing in the sixth year. 
Further to the particular case of the Neigh-



borhood Improvement Program, the pro
cess of constructing the required data base 
typically could not commence until neigh• 
borhood designation had occurred. This is 
not only because researchers would not 
know which neighborhoods to study and 
because there are major theoretical and 
methodological problems which preclude 
drawing certain inferences about one neigh
borhood from data obtained from another, 
but also because the ad hoc nature of 
program projects, activities, and goals 
implies that to some extent indicators will 
vary between projects and thus data re• 
quirements would differ. To be sure, much 
useful data and other information would 
become available through the selection 
process as provincial/municipal govern
ments, and through them neighborhoods, 
documented applications for NIP participa
tion. Nevertheless, it is likely that signifi
cant data gaps would exist, that the nature 
of those gaps would vary with the ad hoc 
nature of program projects and that in some 
cases a significant research effort would be 
required to close them. 

This concludes an admittedly brief discus
sion of some important (and sometimes 
neglected) issues and concepts in evaluation 
theory and methodology. The distinction 
between normative and positive analyses 
and its relevance to the design of evaluation 
systems, the roles of elected officials, 
bureaucrats/expert professionals, and the 
public in specifying the goals of public 
programs and projects and in defining the 
criteria or indicators by which goals attain
ment can be assessed, the typically ad hoc 
nature of such goals and indicators from 
project to project within a program, some of 
the characteristics or attributes which are 
desirable or which inhere in goal indicators, 
and, the importance of baseline studies and 
the acquisition of other data respecting the 
object or 'target' of a public program before 
the program is implemented, should all be 
borne in mind in the description and dis• 
cussion of the CMHC evaluation of the 
Neighborhood Improvement Program 
which follows. 

The CMHC Evaluation of NIP: Method and 
Procedures 

The process devised by CMHC for the 
evaluation of the Neighborhood Improve• 
ment Program covered a period of approxi• 
mately eighteen months (from summer 1976 
to the end of 1977) and involved input from 
a wide range of persons in both private and 
public sectors. In essence, the CMHC 
procedure was to obtain independent ana• 
lyses and assessments from a number of 
different organizations and then, through a 
series of workshops involving some of these 
organizations and other participants, to 
discuss, synthesize and extract conclusions 
and recommendations from these primary 
studies. In addition, the Neighborhood and 
Residential Improvement Division (NRID) 
of CMHC, performed a number of in-house 
studies, largely analyses. of baseline census 
data, and conducted their own analysis and 
syntheses of the primary studies referred to 
above. 
More specifically, the three primary inputs 
to the evaluation process consisted of: first, 
a set of twenty-one case studies of NIP 
projects, undertaken by six private consul
tants in various regions of the country; 
second, a set of provincial government 
position papers commenting upon NIP and 
suggesting changes in the program; and 
third, an evaluation workshop consisting of 
a group of ten to twelve municipal NIP 
coordinators who offered comments, criti• 
cisms, and suggestions for change in the 
program based on their experiences with it. 
Of the three, the case studies are by far the 
most important input to the evaluation 
process. 

The second stage in the evaluation process 
involved a series of workshops at which 
some of the primary studies were discussed 
and extended. In one workshop, the con
sultants responsible for conducting the case 
studies met to discuss their respective 
work, to synthesize and draw conclusions 
from it, and to develop collectively a set of 
recommendations for changes in the pro· 
gram. A second workshop involved the 
Canadian Council on Social Development 
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(CCSD ), the Community Planning Associa
tion of Canada (CPAC), and the Canadian 
Association of Housing and Rehabilitation 
Officials (CARRO). Their task was to 
comment on the results of the twenty-one 
case studies and to develop their own 
evaluations and conclusions respecting NIP 
and to recommend changes in the Program. 
The third workshop was composed of 
CMHC Regional Coordinators for NIP/ 
RRAP. Its purpose was to discuss the 
provincial position papers on NIP and to 
provide regional viewpoints and assess
ments of the program. 
Finally, the results and recommendations 
flowing from the case studies, position 
papers and workshop proceedings, were 
synthesized and analysed at a national level 
by an evaluation group in NRID. The 
results of this synthesis and analysis form 
the basis for a divisional report to the 
management of CMHC in which alterna
tives for changes in the legislation are 
outlined. 
As mentioned above, the largest single 
component of the evaluation process, and 
the one which provided the bulk of the 
information, analyses, and suggestions 
from which major conclusions and recom
mendations for change were drawn, were 
the case studies of individual NIP projects. 
Six private consultants were retained by 
CMHC to undertake case studies in British 
Columbia, the Prairies (Saskatchewan and 
Manitoba), Ontario, Quebec and the Mari
times (Nova Scotia and Prince Edward 
Island). Given the project selection and 
sampling procedures adopted by the con
sultants, some provinces were not repre
sented in the case studies. 
The consultaP,~f'I were commissioned to 
perform an asseijsment of the NIP delivery 
system and procedures in the projects 
selected and an evaluation of the impact 
which each project had. The evaluation was 
to be undertaken in accordance with a 
research design developed by one of the 
consultants. 17 Although they employed 
different research procedures, the field work 
necessary for the evaluation of NIP delivery 
was performed concurrent with or im
mediately prior to the fieldwork relevant to 
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the impact evaluation. 
The research design for the case studies 
stipulates the following tasks and proce
dures to be performed by the consultants: 
1 A review of file data; 
2 Observation of physical conditions and 

improvements; 
3 Locally obtained objective data on 

impacts; and 
4 Subjective views of the delivery process, 

problems/successes and impacts, as 
obtained in a series of in-depth inter
views with a variety of local parti
cipants. The usual number of interviews 
per case study was 30 respondents and 
16 respondent types. The questionnaire 
utilized a series of core questions asked 
of all participants, plus additional ques
tions related to the special knowledge 
or functions of some respondent 
types. 18 

Thus, although there was some overlap, the 
research design essentially involved a dif
ferent 'research schedule' (or interview 
outline and questionnaire) for each of the 
sixteen respondent types (e.g., provincial 
civil servant, municipal NIP coordinator, 
city council member, NIP committee mem
ber, etc.). An analysis of the relevant file 
data and interviews with appropriate 
CMHC regional officials and provincial 
government officials were also carried out in 
order to obtain information respecting pro
vincial level delivery problems which could 
supplement the provincial position papers. 
Finally, the consultants were asked to 
employ a standard reporting format in 
order to facilitate comparison, and syn
thesis and integration of results. Although 
it was not fully adhered to, the case study 
reports generally include a discussion of the 
following categories:19 

1 Provincial level delivery analysis; and 
2 Case study level analysis; 

a Urban and neighborhood context 
b Description of delivery process and 

structure 
c · Analysis of delivery problems and 

assets 
d Impacts 
e Conclusions and recommendations 
f Summaries of all interviews 



g Background documentation 
h Methodological notes 

According to CMHC, the full case study 
reports average about 100 pages each and 
at the time of writing were not all available. 
However, the reporting format described 
above made it possible for CMHC officials 
to prepare a set of two to five page 
summaries of the case studies. 20 These 
summaries, one of the complete case study 
reports, the provincial position papers, and 
the summaries of the proceedings of the 
various evaluation workshops which were 
organized by CMHC provide the informa
tion base from which the following sum
mary of the more important results and 
conclusions of the CMHC evaluation pro
cess was constructed. 
Overall, NIP was evaluated favorably and a 
major recommendation was that the pro
gram should be continued or extended; but 
not without revision and amendment. There 
were a number of recommendations for 
specific change. These recommendations for 
changes in the program or in the legislation 
underlying it and other federal housing 
programs, as derived from the case study 

.reports, the provincial position papers, and 
the evaluation workshops, are summarized 
in volume 5 of the CMHC report dealing 
with NIP evaluation. 21 This volume pre
sents and briefly discusses sixty recom
mendations for change relevant to NIP (and 
another twenty-four related to RRAP). 
Forty-five of the NIP recommendations are 
minor, consisting of program amendments 
and additions which could be implemented 
within the context of the existing legisla
tion. The other fifteen recommendations are 
major; they are program amendments and 
new proposals which require or imply 
significant change in policy and new legis
lation. These recommendations are repro
duced for information in the Appendix to 
this article. 
Given the terms of reference set down for 
the consultants and the discussion topics 
specified for the various workshops, these 
recommendations are designed to eliminate 
some of the problems, remedy weaknesses, 
close the gaps, and strengthen some of the 
positive features of NIP as these were 

discerned in the case studies and evaluation 
workshops. It is beyond the scope of this 
article to describe in detail all of these 
problems, weaknesses, gaps, and positive 
aspects found in the program. Many of 
them are relatively minor; e.g., 'simplify 
the forms and review with field input the 
documentation requirements' (recommen
dation 13, Appendix, Section II) or 'com
bine selection and planning into a single 
administrative phase' (recommendation 12, 
Appendix, Section II). However, many of 
these specific results of the evaluation 
process tend to cluster around five or six 
more general themes or concerns and it is 
possible to summarize and briefly describe 
these here. 

• First, the public participation features 
of the program have not been imple
mented effectively. In the nineteen 
case studies reporting, it was found 
that citizen participation at the project 
planning stage was low or non-existent 
in thirteen cases; it was found to be 
high in only four. Similarly, in the 
twelve cases which had proceeded 
through the implementation stage, 
citizen participation in implementation 
was found to be low or non-existent in 
nine. Related to this is the problem of 
information and communication among 
citizens and the public officials at 
various levels associated with a given 
project and also among or across 
projects on a national basis. A fre
quently recurring theme in both the 
case studies and the workshop pro
ceedings is the problem posed by lack 
of information respecting NIP and the 
lack of an effective communications 
network as a means of acquiring data 
for and disseminating information 
about NIP. Fourteen of the forty-five 
recommendations for minor program 
changes are specifically addressed to 
one or both of these issues. 

• A second problem area revealed by the 
evaluations of NIP is that, although 
NIP attempts to encourage the devel
opment of 'soft' services (e.g., social 
and recreational services) by covering 
up to 50 percent of their costs (as 
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contrasted to the 25 percent subsidy 
provided for 'hard' services such as 
water and sewer), the program was in 
fact very heavily used as a municipal 
budget substitution mechanism in 
the provision of capital works. In 
many cases, NIP funds were used to 
develop hard services which the muni
cipality would have undertaken any
way. Part of the reason for this is that, 
in spite of the larger subsidy given to 
the capital costs for 'soft' services, the 
annual operating costs associated with 
such services were beyond the financial 
capabilities of the municipality, espe
cially in the case of small towns. In this 
context, one of the minor recommenda
tions was that NIP be amended to 
include funds to help cover these 
operating costs and a major recom
mendation (no. 4, Appendix, Section I) 
that there be separate programs for 
subsidizing 'hard' and 'soft' services. 
However, another reason for the bias 
toward 'hard' services lies in the 
relative lack of citizen participation in 
the planning stages as described in the 
case studies. Where citizens were 
effectively involved in project applica
tion and planning procedures there was 
a general preference for social and 
recreational and other services suppor
tive of community development in the 
social sense. When citizens were not 
involved or when they were in conflict 
with municipal officials, there was 
almost always a preference for 'hard' 
services displayed by the latter. Since 
citizen participation was low and 
relatively ineffective, in most cases the 
views of city officials were dominant 
and 'hard' services were provided. 22 

D A third problem area revealed by the 
evaluation study was that the provi
sions of NIP fail to distinguish clearly 
between urban neighborhoods (those 
which are in cities of various sizes) and 
small towns, especially rural centers. 
As one of the consultants pointed out: 
'There appears to be an assumption 
concerning the homogeneity of urban 
problems in NIP, ... that urban prob-
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!ems are homogeneous across regions 
... and there is an assumption in 
NIP of a certain (spatial and social) 
definition of community and neighbor
hood ... '23 These assumptions appear 
not to be valid when one compares 
small towns, neighborhoods in small 
cities, and those in larger cities. The 
case study reports and the workshop 
proceedings argue repeatedly that 
small centers are faced with propor
tionately greater problems in such 
areas as economic stability and viabi
lity, their supply of technical and 
managerial skills, and in the range of 
activities and services available to 
them both within and without their 
boundaries. Small centers do not have 
the debt-carrying capacity nor do they 
have the annual revenue base to permit 
them to avail themselves of certain 
NIP provisions. The operating cost 
implications of capital works projects 
are particularly relevant here. Thus, 
three of the fifteen recommendations 
for major change in the program are 
concerned, at least in part, with this 
distinction and one, recommendation 5, 
states: 'Develop a separate program or 
set of special NIP components for 
small communities.' Further, eight of 
the forty-five recommendations for 
minor program change deal with the 
issues of neighborhood size and urban 
vs. rural location. 

D The fourth problem area revealed by 
the evaluation process involved some 
gaps in NIP and a lack of coordination 
and integration of the various federal 
housing assistance programs with NIP 
which resulted in a sub-optimal 
development in housing. Although 
tying RRAP to NIP-designated areas 
(viewed by most as an undesirable 
restriction on RRAP) contributed to 
the improvement of privately-owned 
residences, the provisions of NIP 
permit it to function only marginally 
to increase or improve the supply of 
social housing. In some cases as NIP 
and RRAP projects work out to higher 
land values and housing prices, 



residents in need of low-cost housing 
find its availability diminishing in the 
area. Many local councils would like to 
use NIP as a device for purchasing 
rental housing for subsequent resale to 
low or moderate income families. Alter
natively, others would argue that NIP 
should be amended to make the con
struction of social housing an eligible 
category for funding or that existing 
social housing programs should give 
priority and maximum subsidy levels 
to housing in NIP areas. Again with 
respect to privately-owned residences, 
because NIP is aimed at low to 
moderate income level neighborhoods, 
the provisions of AHOP and other 
assistance schemes typically do not 
apply. Thus, one of the major recom
mendations of the evaluation study 
is that AHOP be permitted to operate 
for existing housing in NIP areas. 
All together, three of the fifteen major 
recommendations and seven of the 
forty-five minor recommendations deal 
with either or both of the issues of 
housing and the integration and coor
dination of housing programs with 
NIP. 

• A fifth general area of concern emer
ging from the case studies and work
shops was that NIP did not appear to 
be working particularly well in contri
buting to commercial improvements in 
designated areas. Particularly in the 
case of small neighborhoods and rural 
towns, the economic viability and 
stability of the commercial strip or 
main street were perceived to be 
critical to the survival and improve
ment of the area. Both the case study 
consultants and workshop participants 
(such as CPAC and CCSD) argued that 
legal constraints on municipalities 
ensure there is no workable provision 
in the legislation for loans or other 
incentives to small businesses for 
rehabilitation and revitalization. Fur
ther, five of the provincial position 
papers were concerned with the issue of 
commercial improvement in one form 
or· another. Consequently, one of the 

major recommendations of the evalua
tion study is that a 'workable com
mercial rehabilitation loan/ grant pro
gram or NIP component be developed.' 
Also, one other major recommendation 
is partially addressed to this problem. 
Finally, three of the minor program 
changes suggested also dealt with the 
issue of commercial improvements. 

• The sixth and final area of concern 
around which comment and recom
mendation tended to cluster deals 
with the manner and timing of funding 
provisions in NIP. In addition to the 
problems created for small centers by 
the minimum per capita and total 
project funding provisions of NIP, the 
requirement that annual agreements 
and allocations be negotiated between 
the provinces and the federal govern
ment contributed to others. Frequently 
the annual NIP agreement was not 
signed until well into a province's fiscal 
year. This, in turn, created uncertainty 
respecting the future of projects, 
caused delay in their approval, and 
were a disruptive factor in the bud
geting procedures of municipal govern
ments. The complicated provincial
federal negotiations and annual fund
ing arrangements mitigated against 
the organization of effective citizen 
participation, made staffing for project 
planning and implementation more 
difficult, and made long range planning 
very difficult. The evaluation work
shops and the provincial position 
papers both dealt with the need for 
more flexible and longer term funding 
provisions. A system of multi-year 
block grants to the provinces was seen 
as a device to give the provinces more 
flexibility and discretion in the alloca
tion of NIP funds and to provide more 
long term stability for the Program. It 
was felt that such stability would 
improve staffing for NIP projects and 
contribute to more effective project 
planning and citizen involvement. 
Two of the fifteen recommendations for 
major program changes are addressed 
specifically to these issues. 24 The 
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first advocates general rather than 
annual agreements between the federal 
and provincial governments. The 
second recommends that multi-year 
funding assurances be given to pro
vinces and municipalities. Within the 
context of the annual funding pro
visions of the existing legislation, four 
of the recommendations for minor pro
gram changes are concerned with 
creating more flexibility for the pro
vinces in fund allocation. 

The consultants' case study reports, pro
vincial position papers, and the proceedings 
of the evaluation workshops generated 
recommendations for changes in NIP, both 
major and minor, which are addressed to 
issues or problem areas other than those 
described above. These consist of a number 
of single elements which cannot be 
conveniently summarized or aggregated 
into a more general category. Little will be 
gained by discussing them further here, but 
they are reproduced in full in the Appendix. 
Given the preceding description of the 
evaluation system and procedures em
ployed by CMHC in its evaluation of the 
Neighborhood Improvement Program and 
of the results and recommendations gener
ated by that process, the final section of 
this article will comment upon and attempt 
to evaluate the CMHC evaluation. 

A Critical Assessment of the CMHC 
Evaluation of NIP 

Although the CMHC evaluation study 
reached the normative conclusion that the 
Neighborhood Improvement Program is 
working well and ought to be maintained or 
continued, the evaluation performed was 
almost completely of a positive rather than 
a normative type. It was designed, organ
ized, and administered by the organization 
responsible for implementing the program 
which was to be evaluated. Quite properly, 
as the implementing organization, CMHC 
was concerned primarily with an assess
ment of Program Delivery; that is, a des
cription of how the NIP was being deli
vered, an analysis and evaluation of how 
well it was being delivered and in the 
development of recommendations for chan-
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ges which would improve the efficiency with 
which the program was being delivered. The 
six consultants retained to do the twenty
one case studies were explicitly requested to 
do an 'Evaluation of NIP Delivery.'25 The 
analyses and evaluations concerned with 
program delivery dealt with such matters 
as the timing of the various phases of a 
project, administrative rules, procedures 
and paperwork, overhead costs, conflicts 
between various organizations, groups and 
government officials in the process and the 
like. In essence, the evaluations of NIP 
delivery were concerned with such 
questions as 'How can we do what we're 
doing better (quicker, more cheaply, with 
fewer conflicts, with better impact results, 
etc.)' and 'are the problems involved in 
trying to implement this program so 
formidable, complex and costly in terms of 
time and other resources as to offset what
ever positive effects the program may 
offer?' 
The CMHC evaluation study was only 
secondarily concerned with an assessment 
of the impact of the NIP upon the areas and 
people for which NIP projects were imple
mented. In only ten of the twenty-one case 
studies were the consultants asked to 
assess the impact of NIP on the designated 
area. In the event, less than ten impact 
evaluations were actually done since some 
projects had not been implemented fully 
enough to permit meaningful assessment. 
It is in this area of impact evaluation where 
the CMHC evaluation system and proce
dures display certain weaknesses and 
omissions, many of which serve to under
score some of the points made in the second 
section of this article. 
First, a problem with the case study 
method used by CMHC, especially when a 
relatively small number of heterogeneous 
case studies are involved, is that individual 
projects are being evaluated rather than the 
program as a whole; that is, the results of 
an analysis of the impact of a NIP project 
on a particular area cannot be genera
lized. 26 Even if all 450 NIP areas are 
assumed to be homogeneous, ten case 
studies would not be a sufficiently large 
sample (less than 2 percent) to permit 



useful inferences, in the statistical sense, to 
be drawn. However, when the 450 are not 
homogeneous and when the sample of ten 
are all different (ranging from isolated small 
towns, to dormitory neighborhoods satellite 
to a major urban center, to a decaying inner 
city area) and not collectively representa
tive of any subset of the 450, then gener
alization of impact results is difficult, if 
not impossible, in all but trivial cases. 
Project evaluation, if it is done well, is 
worthwhile especially to the affected resi
dents (whose goals are or ought to be an 
important component of such an evalua
tion). However, to move from project 
evaluation to program evaluation via a set 
of intensive case studies requires that the 
case studies be representative and comprise 
a significant fraction of the total. 
Second, the case studies employed a 
relatively standard format-a set of sixteen 
different interview schedules or question
naires, one for each respondent type
designed by CMHC staff and one of the 
consultants. 27 Although the use of a 
standard 'format appears to (and partially 
does) ignore the ad hoc nature of individual 
project goals, two points should be noted: 
( 1) there was enough flexibility in the inter
view schedules to permit them to respond to 
differences among projects; ( 2) the 
schedules were mainly designed to assist in 
the evaluation of NIP delivery and as such 
they were addressed to respondent types 
(NIP coordinators, municipal and provin
cial officials, NIP committee members, etc.) 
who are likely to be less diverse across 
projects and provinces than are projects 
and project areas themselves. 

Thus we have an evaluation process which 
uses questionnaires designed by consul
tants and CMHC staff, asking questions 
they think to be important, employing, as 
measures of improvement or deterioration, 
indicators which they define and adminis
tering them to a relatively small number of 
people (in some cases as few as ten or twelve 
per case study) most of whom are public 
officials involved in project planning and 
delivery. Since it focusses almost exclu
sively on those involved with implementa
tion, such a process has significant poten-

tial for evaluating and improving upon 
project delivery. However, for the reasons 
discussed in the second section of this 
article, as a method for evaluating the 
impact of particular projects or for overall 
Program evaluation, it leaves much to be 
desired. 
One of the major problems revealed by the 
CMHC evaluation was that citizen partici
pation in the planning and implementation 
(and presumably in the process of obtaining 
designation for an area) of NIP projects was 
either non-existent or very low in over 75 
percent of the cases. Apparently the legis
lative provision to 'advise ... on the 
manner' does not guarantee participation. 
The same problem is apparent in the CMHC 
evaluation process itself; especially for the 
purpose of impact (and overall program) 
evaluation, the number of citizens involved 
in the evaluation process appears to be far 
too small. This point was noted by the 
Canadian Council on Social Development ( a 
workshop participant) who stated: 

One of the difficulties in evaluating these case studies 
is that very little information is included on the type 
and number of citizen participants. The consultants' 
assessments were often based on a handful of inter
views with citizens most of whom were RRAP users. 
There is virtually no data on the unorganized (or 
uninformed) neighborhood population .... Had there 
been greater efforts made to contact more residents 
one cannot help but predict that the conclusions would 
have been even more pessimistic,28 

The other instruments employed in the 
impact assessment have some of the same 
weaknesses. The 'objective' data (normally 
file data, municipal and census statistics, 
etc.) to be employed were largely specified 
by CMHC and its consultants. Again, the 
implementing agency is stipulating what is 
'important' and what data (indicators) best 
represent it and is implicitly assuming that 
these are more or less equally relevant, 
applicable, and available across projects in 
different regions. The views of citizens who 
are the recipients of NIP projects should 
have been elicited before deciding fully 
what were to be the objective data require
ments for an evaluation of those projects. 
An additional problem, which makes 
generalization from and comparisons across 
the individual case studies very difficult, is 
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that not all of the data specified by CMHC 
is available in all project areas. CMHC 
noted this in a letter to its consultants: 
' ... variation in local standards and size of 
municipality make it impossible to gather 
some of the objective data.'29 

The 'objective' data used in the impact 
studies were to be supplemented with 
'subjective' data obtained from a series of 
interviews. However, as mentioned above, 
such interviews were relatively few in 
number for a given project and the inter
viewees were not necessarily representative 
of the area population. Also, since the in
formation sought was very largely specified 
by the designers of the interview schedule, 
it is not clear that it is sufficient to reveal 
citizens' assessment of impact. 
A further supplement to the objective data 
was supposed to be provided by 'windshield 
surveys' of project areas through which a 
visual assessment of physical changes 
(improvements it is hoped) in the exterior 
environment could be documented. Again, 
there are two problems with surveys of this 
kind. First, the surveyor is looking for and 
noting changes in the environment which he 
believes to be important or which he be
lieves to be indicative of movement toward 
the achievement of one goal or another. 
However, neighborhood residents may not 
agree that the changes noted are important, 
or improvements, or indicative of anything 
in particular. Second, as with all 'wind
shield surveys,' what one sees is often 
misleading; frequently there is less (and 
sometimes more) there than meets the eye. 
Unless one stops the car and talks to the 
people who inhabit the environment one is 
surveying, many of the observations 
provide little more than hypotheses res
pecting that environment. 
A final and significant problem with the 
CMHC attempts to evaluate impact is that 
the data base, especially with respect to 
social, demographic and economic variables 
was inadequate for such analyses. A 
number of the consultants retained by 
CMHC specifically commented on the lack 
of baseline data, both subjective and 
objective, with which the post-NIP data can 
be compared and assessed. Further exacer-
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bating this problem is the relative lack of 
citizen participation in the processes of 
making application for, planning, imple
menting, and evaluating a NIP project as 
discussed above. Had citizens been 
involved from the beginning at the stages of 
project goals formulation and application, 
then many of the baseline information re
quirements would have been specified a 
priori and data collected as part of the 
process of project design and application for 
NIP designation. Even if citizen participa
tion had not occurred until the project plan
ning and implementation stage, the resul
ting communications network between 
citizens and public officials would have 
made it possible for evaluation researchers 
to obtain some of the data ex post. 
Although this procedure would be less 
desirable-some things simply can't be 
measured or even closely estimated four or 
five years after the fact-it is still prefer
able to an evaluation procedure which does 
not include citizen participation or one 
which can only do so by constructing a very 
expensive informatio11 and communication 
network on an ad hoc basis. 

Thus, the results of the CMHC evaluation 
of the NIP are mixed. The evaluation leads 
to the probably correct conclusion that the 
Program is working reasonably well and 
ought to be extended, albeit in an amended 
and improved form. The evaluation un
covered a number of problems and weak
nesses in the way in which the Program is 
being administered and in the procedures 
by which its projects are being implemented 
and produced a number of recommenda
tions for change which promise improve
ment in delivery. The evaluation also pro
duced some recommendations for more 
substantive change in the underlying legis
lation. However, the CMHC procedure does 
not tell us much about the real impact of the 
program upon the designated areas and 
their residents nor does it tell us the real 
costs of achieving those impacts or whether 
those impacts could have been achieved 
more efficiently with a significantly dif
ferent federal policy or program. The 
answers to these questions remain to be 
derived. 



NOTES 

1 'An Act to Amend the National Housing Act.' 
National Housing Act, Ch. 18, Part III.1, Sec. 27.1 
ff; (73-06-28). 

2 Personal communication, G. Glauser, Economist, 
CMHC Regional Office, Edmonton, Alberta, June 
13, 1978. 

3 Ontario NIP and RRAP Trends. Ottawa: CMHC, 
1976, especially Table lM. 

4 See Ontario, Evaluation of the Neighborhood 
Improvement Program, Workshop Proceedings 
and Summary of Recommendations, vol. 5 
Ottawa: CMHC, 1977. 

5 D.S. Wholey, 'What Can We Actually Get From 
Program Evaluation.' Policy Sciences, vol. 3, 
1972, pp. 361-369. 

6 J.B. Lansing and R.W. Marans, 'Evaluation of 
Neighborhood Quality,' Journal of American 
Institute of Planners, vol. 13, 1969, pp. 195-200. 

7 M. Hill, 'A Goals Achievement Matrix for Eval
uating Alternative Plans,' in I.M. Robinson (ed.), 
Decision-Making in Urban Planning. Beverly 
Hills: Sage Publications, 1972, pp. 209-240 and 
D.G. Hartle, 'A Proposed System of Program and 
Policy Evaluation,' Canadian Public Administra
tion, vol. 16, 1973, pp. 243-266. 

8 D.G. Stuart, 'Urban Improvement Programming 
Models,' in Decision-Making in Urban Planning, 
op. cit., pp. 343-376. 

9 Supra, p. 6-8. 
10 J.B. Lansing and R.W. Marans, op. cit., pp. 

199-200. 
11 National Housing Act, Ch. 18, Part III.1, Sec. 27.1 

(2)(c). 
12 H.P. Hatry, 'Criteria for Evaluation in Planning 

State and Local Programs,' in Decision-Making in 
Urban Planning, op. cit., pp. 209-240. 

13 This issue is explored more fully in A.D. 
Biderman, 'Social Indicators and Goals,' in R.A. 
Bauer (ed.), Social Indicators. Cambridge: MIT 
Press, 1966, pp. 68-153. 

14 Ibid., p. 132 ff. 
15 H.P. Hatry, op. cit., p. 228. 
16 S.J. Bernstein, R. Ferber and A.I. Bernstein, 'The 

Problems and Pitfalls of Quantitative Methods in 
Urban Analysis.' Policy Sciences, vol. 4, March 
1973, pp. 29-40. 

17 This procedure is described in 'Interim Docu
ments, Analysis Phase' (an interim Report on the 
Evaluation of the Neighborhood Improvement 
Program). Ottawa: CMHC, March 1977, Introduc
tion and pp. 1-10. 

18 Evaluation of the Neighborhood Improvement 
Program, op. cit., vol. 3, Case Study Summaries, 
p. 4. 

19 Ibid. 
20 These are reproduced in ibid., vol. 3, Case Study 

Summaries. 
21 Ibid., vol. 5, pp. 1-19. 
22 This relationship was noted by several of the case 

study consultants and commented upon in the 
evaluation workshops. See ibid., vol. 5, Pro
ceedings of workshops. 

23 Ibid., 'Interim Documents, Analysis Phase,' Pro
ceedings of Evaluation Workshop #1, pp. 2-3. 

24 For a good discussion of these issues, see ibid., 
vol. 4, Provincial Position Papers, especially the 
Alberta Paper, pp. 7-8. 

25 Ibid., 'Interim Documents, Analysis Phase.' 
Action Plan for NIP Evaluation, p. 7. 

26 This point was also recognized and discussed by 
one of the case study consultants. See ibid., vol. 6, 
'B.C. Case Studies,' pp. 1-3. 

27 The B.C. case study consultants modified this 
procedure by synthesizing a single questionnaire 
from all of the schedules provided by CMHC and 
then employing this single questionnaire in all 
case study interviews. See ibid., vol. 6, appendix 
II, pp. 1-8, for a description of the procedure 
followed. 

28 Ibid., vol. 5, the Canadian Council on Social Devel
opment position paper, p. 6. 

29 CMHC letter to the case study consultants, 
October 5, 1976. 

APPENDIX 

Recommendations for Changes in the Neighborhood 
Improvement Program Generated by the CMHC 
Evaluation Process 

Major Changes: Changes Requiring Significant 
Policy Change or New Legislation-Part B* 

1 Develop a program that relies on a general 
rather than an annual agreement, wherein a 
mechanism for negotiation of guidelines and 
termination procedures is included. 

2 Provide municipal allocations according to 
their debt capacity. 

3 Increase the subsidy level of municipal infra
structure items to 50%. 

4 Develop a separate program to provide hard 
services in NIP areas. 

5 Develop a separate program or set of special 
NIP components for small communities. 

6 Permit the operation of Assisted Home 
Ownership Program (AHOP) in NIP areas. 

7 Develop a housing component for NIP to 
facilitate the social housing objectives of 
CMHC and to permit acquisition of rental 
housing for conversion and rehabilitation. 

8 Plan a strategy for NIP follow-up. 
9 Develop a program for NIP assistance that 

gives more discretionary power to the pro
vinces and their municipalities-a 'block fund
ing' orientation. 

10 Provide multi-year funding assurances to pro
vinces and municipalities to allow for long 
range planning and staffing (see also recom
mendation 1 above). 

11 Develop a new workable commercial rehabili
tation loan/grant program or NIP component. 

12 NIP should be renewed for at least three years 
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with at least one year's notice prior to program 
termination. 

13 Direct user programs should be expanded for 
the purpose of improving neighborhoods by: 
a Fostering transfer of ownership into resi

dent hands by means of a rental-purchase 
arrangement administered by a community 
housing corporation. 

b Encouraging the development of local finan
cial mechanisms to administer housing 
repairs. 

c Supplying better management to older area 
properties by offering training programs for 
social housing managers. 

14 New locally based institutions should be devel
oped to sponsor local enterprises, such as an 
urban development bank, neighborhood cor
porations, and service delivery organizations. 

15 New planning and administrative approaches 
should be developed to assess the needs for 
conservation and site responsive project guid
ance to ensure that future local improvements 
respect the integrity of local neighborhoods. 

II Minor Changes: Changes Which Can Be Implemen
ted Within The Existing Legislation-Part A* 

1 Rewrite the NIP operator's handbook to 
clarify the basic intent of the program (e.g., is 
stability physical or social?), to more clearly 
define citizen participation and to provide 
more guidance by way of examples drawn 
from program experience to date. Distribute 
this widely prior to NIP planning. 

2 Review the local project concept plans for 
quality. 

3 Specify a portion of the NIP project budget to 
be used for citizen participation. 

4 Provide a contingency factor in the reserve 
category of the NIP project budget to be used 
for ongoing community development acti
vities. 

5 Eliminate the statement: 'Areas inhabited for 
the most part by low and moderate income 
people' from the criteria for eligibility. 

6 Eliminate the $100 per capita minimum project 
funding. 

7 Eliminate the suggested minimum total pro
ject funding of $150,000. 

8 Specify a portion of the NIP project budget to 
be used for the alleviation of social problems in 
NIP areas. 

9 Budget for annual provincial reserves of 
federal allocations beyond the normal level. 

10 Establish regional resource teams using 
CMHC, provincial, municipal officials and NIP 
staff from regional projects to assist new 
projects in training and staff development at 
the commencement of projects. 

11 Extend the planning phase of NIP beyond the 
six month guideline to more realistically 
reflect the length of time involved as demon
strated in program experience. 

n Evaluation of Public Projects 

12 Combine selection and planning into a single 
administrative phase. 

13 Simplify the forms and review with field input 
the documentation requirements. 

14 Make the initial draw for implementation a 
larger proportion of the total. 

15 Change the criterion for stability to read: 'The 
area has the potential for stability in terms of 
land use and density.' 

16 CMHC should encourage municipalities to use 
all means at their disposal to maintain stability 
and CMHC should conduct research into the 
means to achieve it. 

17 The prorating procedures for social and re
creational facilities should be eliminated. 

18 There should be local site offices that are main
tained until RRAP has been implemented (and 
accordingly budgeted for). 

19 There should be full time NIP co-ordinators 
hired on contract outside the regular munici
pal council. 

20 There should be quarterly reports prepared by 
NIP co-ordinators to be received by municipal 
councils, and semi-annual reports from NIP 
committees to all concerned. 

21 Procedures should be set up immediately for 
effective monitoring and plans should be made 
now for a re-evaluation of NIP in two years. 

22 A vigorous neighborhood publicity campaign 
should begin early and continue throughout 
the duration of the project, excepting those 
areas where it is felt a stigma would be 
created. 

23 A mechanism for joint accountability of the 
NIP co-ordinator to council and the NIP com
mittee should be encouraged by CMHC and 
the provincial authority. 

24 Information on NIP project budgets should be 
made available to local citizens. 

25 Send out the operators' handbooks and CMHC 
general program memoranda to all the major 
NIP actors and do a post audit to check com
pliance. 

26 Special guidelines should be developed for use 
of NIP in small communities, with respect to 
questions of land use and density, or at least 
present guidelines should be more flexibly 
interpreted, 

27 Local committees combining all levels of gov
ernment, and citizen leaders should be encour
aged to facilitate administrative co-ordination. 

28 Municipalities should be required to submit 
local housing and needs strategies to qualify 
for NIP. 

29 CMHC should become more active in providing 
planning and budgeting expertise by way of 
manuals, training sessions, and guidance as to 
what to expect during the NIP planning and 
implementation process. 

30 The program should be designed to encourage 
a 'shot in the arm'-visible evidence of NIP 
-at the start of the project ( to commence 
implementation during the planning process). 



31 Municipalities should be encouraged to choose 
manageable NIP areas. 

32 Provide a regular mechanism for assisting 
contact between projects across Canada-Le., 
a newsletter. 

33 Develop guidelines for the design, costing, and 
development of social and recreational 
facilities. 

34 Develop guidelines for the 'piggybacking' of 
related programs such as DREE, STP, etc. 

35 Develop better performance criteria for per
sonnel assessment of CMHC NIP program 
managers. 

36 The list of new NIP areas to be designated 
should be communicated to Heritage Canada. 

37 CMHC should play a more active role in edu
cating municipalities on the purposes and 
structure of NIP. 

38 Establish a separate guideline to deal with 
displaced persons and relocation. 

39 Increase the financial limit on the site clear
ance program to permit larger projects. 

40 Restate the general program objective as: 'To 
assist in the stabilization of deteriorating 

neighborhoods and the revitalization of rural 
communities in order to improve living con
ditions in them.' 

41 Eligibility for NIP should exclude the current 
requirement for deficient or deteriorating 
services or utilities. 

42 Consideration should be given to establishing a 
maximum amount{%) of the budget for muni
cipal servicing at the project level. 

43 Include funds for operating costs of social and 
recreational facilities as part of NIP {or at least 
at the beginning to get them going). 

44 Develop a looser interpretation of the stability 
requirements in order to permit NIP to be 
used in areas targeted for moderate develop
ment. 

45 There should be a provision to put NIP funds 
into projects on leased land in order to open up 
more possibilities for community facilities 
sites. 

•source: 'Workshop Proceedings and Summary of 
Recommendations.' Evaluation of the Neigh
borhood Improvement Program, vol. 5. 
Ottawa: CMHC, 1977. 
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VIEWPOINTS/POINTS DE VUE 

Citizen Participation: Re-asserting the Human 
Spirit 

David Smith 

One of the more important ways in which 
the human animal differs from other 
animals is in his capacity for self-awareness 
which is at once surprising, awesome, and 
exhilarating, This faculty is often thought 
of as belonging especially to philosophers, 
poets, and artists who express this 
self-awareness in spiritual or symbolically 
beautiful ways, But there are other ways, 
One of them is when people perceive the 
contradictions which are everywhere about 
us, speak out, and revolt against them, 
The citizen participation movement is such 
a 'speaking out' against practices which 
deny the worth of human beings, their 
capacities for decision-making, and their 
intrinsic human quality, This kind of 
'speaking out' has occurred many times in 
human history. There were slave revolts in 
the ancient world and peasant revolts in the 
middle ages even as we have witnessed the 
revolt in Iran of millions of ordinary people. 
The 'speaking out' which we call citizen 
participation has been developing in 
Europe, North America, and other parts of 
the world during the past twenty-five years 
and is a challenge to two of the strongest 
forces in our society, forces which are 
largely responsible for the contradictions 
citizen participation speaks against. 
These twin forces are ( 1) the drive towards 
ever larger concentrations of political power 
and authority-the centralizing push, and 
(2) the science/technology myth of number 
which has resulted in so de-humanizing our 
world that the prospects are for the 
computer-run household and the bionic 
man/woman. These forces are linked with 
our profit-motivated economic system 
which treats people as cogs in the industrial 
machine to be discarded if technological 
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improvements make them redundant, 
manipulates consumers to create a standard 
of living which equates more with better, 
superfluity with enough, and, in spite of 
creating a plentitude of goods, leaves large 
numbers of people in misery. 
We live in a world dominated by two 
super-powers with a third (China) moving 
rapidly into place. Efforts are abroad in 
Europe to create a single entity, 
submerging and homogenizing its rich 
diversity of cultures and traditions, 
although there are groups who struggle 
against the unifying forces, among others 
the Basques, the Scots, and the Icelanders 
who recently celebrated at least a partial 
victory for independence. In eastern Europe 
and the U.S.S.R., the monolithic bureau
cracy is clearly in control in spite of some 
independence struggles. In North America, 
the melting-pot approach pushes us toward 
a single culture resisted only by such 
peoples as the Dene nation in the north and 
the French Canadians in Quebec. 
One side of the struggle of those in the 
citizen participation movement is against 
the bureaucratization of life. The struggle is 
against the 'decision-makers,' the modern 
equivalent of the old-time absolute ruler 
touched up with a public relations 
approach. The struggle is against the 
regulation-determined decisions of bureau
cracies. The struggle is against the business 
elites the government serves and so against 
decisions that ignore the health and safety 
of workers and the community at large. The 
struggle is against the educational 
institutions, including the media, which 
condition people to accept a stultifying view 
of themselves. 
Initially, the struggle focussed on the 



planning, or lack of it, in the huge 
metropolitan centers. More recently the 
struggle has moved into other areas, 
including a wide range of environmental 
issues, the demand of workers to share in 
the decisions affecting the work-place, and, 
at least among teachers and nurses who are 
seeking a say in decisions affecting the 
quality of their service. In Canada we had 
the Berger Commission, easily the most 
exciting and comprehensive participatory 
examination of the environmental and 
human threats of a major economic 
proposal. Because of the quality of the 
human concern expressed by Judge Berger, 
his report became an immediate best-seller. 
This is an indication of how wide-spread the 
interest and potential power of the citizen 
participation movement is, but whether the 
study did more than delay the spoliation of 
the native people, we have still to discover. 
The drive to ever greater concentrations of 
power and authority is a force the citizen 
participation movement challenges. How 
conscious of this basic challenge those 
engaged in citizen participation activities 
have been is not clear, but to conduct the 
struggle effectively, citizens will need to be 
clear about linkages between government, 
business, industry, and social institutions 
combined in the centralized decision
making. Citizens will have to work together 
in all these areas to de-centralize functions 
and create multiple units of authority for 
genuine democracy. Such activities as 
establishing community health clinics 
instead of having medical insurance, 
processing raw materials at home instead of 
shipping them abroad, and establishing 
diversified industries in rural areas to 
re-create the quality of life in small towns 
must be on the citizen participation agenda. 
It will not be enough for those interested in 
citizen participation simply to tinker with 
the present administrative arrangements of 
the centralized state. 
Another force which citizens struggle 
against in the modern world is the 
science/technology myth of number. The 
myth has long since been exploded by 
philosophers and physicists but persists in 
popular thinking and in many scientific 

circles. The major proposition on which the 
technocratic aspects of our society have 
been built is that reality can be found in 
numbers. Only that which can be expressed 
in quantitative terms is real. Whether we 
blame the proposition on Roger Bacon or 
Kepler or Galileo, they accepted it as did 
the philosophers and scientists who 
followed them and the result has been many 
improvements in the conditions of life. 
However, this has taken place at the cost of 
denying the organic quality of the natural 
world and man as part of it. 
The propositions of modern science enabled 
scientists to produce quantities of 
information and engineers to produce ever 
more wonderful machines. So it was not 
surprising that earlier notions of the earth 
and man as the center of creation gave way 
to the impersonal universe in which our 
planet is an inconsequential item and man a 
statistic. Feelings, intuitions, and fancies 
did not exist in science because science was 
'objective' which meant 'capable of being 
counted.' The rapid expansion of scientific 
knowledge reinforced one of man's 
long-time notions that he could conquer 
nature with his wonderful machines and 
promoted a mechanistic view of man and 
society. The irrationalities involved were 
hardly noticed, but when the bomb dropped 
on Hiroshima, the full extent of the horrors 
toward which we were headed dawned on 
many people. Long ago, Leonardo da Vinci 
had suppressed some of his inventions 
because for him knowledge was not neutral 
but part of the human condition. For some 
scientists this has always been true but now 
increasing numbers of scientists are joining 
forces with other citizens for a return to a 
world of human dimensions. 
These citizens are challenging the mechan
istic view of the human animal. Men and 
women are not statistics, whatever a 
sociologist's graph may show. Urban 
planners discovered that people have a 
great deal of knowledge about their 
neighborhoods and are full of suggestions 
for solving problems. This is an important 
practical advantage of involving people in 
planning exercises with much more 
involved than a technical gain. Those 
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engaged in the citizen participation 
movement assert the right of the neighbors 
to be consulted and to share in the 
decision-making which affects their lives. 

At the same time, those engaged in citizen 
participation activities need to be alert to 
the dangers flowing from the science/tech
nology myth because it is far from dead. 
There are social scientists who insist on 
being 'objective,' and quantify their 
observations in order to be 'scientific.' 
These are the educators who talk about 
human resource development in the same 
impersonal way that engineers talk of water 
resource development or mineral resource 
development. These social scientists ana
lyze and compare, produce graphs and 
matrices and correlations, and in the 
process lose track of the human beings. 
These are the social scientists who are 
'neutral,' or who curtail participation by 
some notion of 'efficiency' derived from the 
idea of the machine. 

Citizen participation is a re-assertion of the 
human spirit against the mechanistic 
approaches of the bureaucracies of 
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government, science, business, and social 
institutions. This participation needs to be 
expressed at every point in the decision
making process, in making sure that the 
nature of the issue is phrased in organic 
terms, that the goals of action are stated in 
human terms, that the criteria express 
human values, and that the actions taken 
make full use of human potentialities. 
The citizen participation movement has 
evolved over the past twenty-five years in 
various parts of the world in a sporadic and 
unorganized way. The issues have been 
concrete enough and perceived clearly 
enough in the individual instance but the 
deep underlying challenge to the forces 
which have created our world and continue 
to dominate it has not always been 
perceived, or if so, it was 'through a glass 
darkly.' As more and more people claim the 
right to make the decisions affecting 
themselves and their communities, the 
importance of understanding the basic 
nature of the challenges we are making 
becomes crucial. This brief essay is a small 
contribution to the creation of that 
understanding. 



BOOK REVIEWS/COMPTES RENDUS 

Henry Aubin, Les vrais proprietaires de 
Montreal. Montreal: Editions l'Etincelle, 
1977. 446 pp. 

Montreal 'se developpe non seulement selon 
les caprices du maire, mais aussi pour 
repondre aux pressions exercees par de gros 
interllts financiers que Drapeau soutient et 
defend.'1 Justification de la lutte entreprise 
par le Front d'action politique (FRAP) et 
poursuivie au sein du Rassemblement des 
Citoyens de Montreal (RCM), cette 
affirmation sert de toile de fond au livre que 
faisait paraitre, en 1977, Henry Aubin. 
L'auteur nous revele 'le profil de 
quelques-uns de ces morceaux du casse-tllte 
que sont les proprietaires des societes 
d'exploitation immobiliere les plus 
importantes, les entrepreneurs en travaux 
publics, les manufacturiers de materiaux de 
construction et les institutions qui prlltent 
de l'argent.' 2 

Ouvrage important d'abord par la 
richesse des informations qui nous sont 
livrees, Les vrais proprietaires de Montreal 
l'est surtout en ce qu'il les rend accessibles 
pour une analyse beaucoup plus 
substantielle de la question de la propriete 
fonciere. La contribution de l'auteur n'est 
certes pas definitive et ne permet pas, du 
moins pour l'instant, la promotion 
d'interventions axees sur la limitation de 
l'exercice du droit de propriete. 

En etablissant une correlation entre 
!'orientation du developpement de Montreal 
au cours des dernieres annees et l'action des 
multinationales, Aubin rejoint les resultats 
d'autres etudes de cas menees ailleurs au 
Canada et aux U.S.A. 3 En effet, l'auteur 
demontre que le contrl'>le qu'exercert les 
entreprises, pour la plupart etrangeres, sur 
le developpement de Montreal est d'autant 
plus total que leurs activites couvrent un 

large eventail de secteurs economiques 
(integrations horizontale et verticale); entre 
autres, !'appropriation de l'espace.4 Les 
liens qui unissent les entreprises, 
notamment au sein des conseils 
d'administration, conjugues aux 
similitudes d'objectifs en font des alliees, 
plutl>t que des concurrents fragmentes. 
L'impact sur les modes de vie est ainsi 
doublement efficace: l'individualite des 
entreprises est remplacee par l'unite du 
developpement qui touche tous les secteurs 
d'activites humaines. 

Bien que les profits des entreprises 
etrangeres ne puissent, en general, servir les 
interllts du Canada, ce n'est pas tant cet 
aspect qui choque, que l'absence d'un droit 
de regard sur leurs projets. Ainsi 
s'expliquent les reactions de plusieurs 
groupes qui exigent de limiter, voire mllme 
interdire, l'achat de terrains par des 
etrangers, quand on sait tout l'impact que 
peut avoir la propriete du sol sur le 
developpement d'une region. Toute 
l'activite de la Commission de la Capitale 
nationale (CCN) en temoigne. 5 Depourvue 
des pouvoirs d'urbanisme attribues aux 
provinces, elle a su compenser cette 
faiblesse par une appropriation de vastes 
superficies sur lesquelles elle exerce un 
contrl'>le absolu. Toutefois, !'adoption de 
mesures visant a limiter l'exercice du droit 
actuel de propriete des etrangers, malgre 
leur popularite, ne saurait resoudre les 
problemes de developpement de Montreal. 

Le Canada, en depit de la creation de 
l' Agence d'Examen de l'Investissement 
etranger (FIRA), n'ajamais ete tres prompt 
a remettre !'ensemble de l'economie entre 
les mains des Canadiens, conscient des 
implications negatives a court terme d'une 
telle politique. A cause de !'integration sans 
cesse grandissante des activites des 
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multinationales impliquees clans 
l'immobilier, ii semble peu probable que 
nous soyions en mesure de realiser un 
developpement plus conforme a nos 
aspirations, mllme si ce droit devait nous 
lltre exclusivement reserve. 

De fait, le droit de regard que certains 
exigent sur !es operations des societes 
etrangeres est pratiquemment inexistant 
mllme pour !es entreprises canadiennes. II 
se limite essentiellement a !'application de 
contrl'>les d'ordre technique (le zonage et !es 
impl'>ts, par exemple) qui ne sont pas 
necessairement en reponse a une 
philosophie a laquelle aurait souscrit 
!'ensemble de la communaute. L'absence de 
projet collectif clairement exprime empllche 
d'etablir la pertinence de mesures 
restreignant la propriete de l'espace par des 
etrangers. En effet, pouvons-nous affirmer 
que la responsabilite des formes urbaines 
soit attribuable, mllme partiellement, a 
l'origine des investisseurs? Poser cette 
question, c'est remettre en cause nos 
orientations implicites et fragmentees de 
developpement. 

Les entreprises canadiennes ne se 
distinguent pas de fa9on notable des societes 
etrangeres. On sait fort bien que leur 
motivation est plutl'>t le profit que le bien 
des communautes qui !es abritent et 
permettent leur croissance. La nationalite 
d'origine n'a pas, contrairement a une 
opinion fort repandue, d'impact direct sur le 
type et la nature des decisions qui sont 
prises: la logique du developpement des 
entreprises suit rarement celle des besoins 
de la population. 

A la limite, !es propositions de 
limitations a !'appropriation du sol relevent 
plutl'>t d'une attitude xenophobe que d'une 
analyse rationnelle de la situation. 
Pourtant, c'est une mesure qui peut 
repondre aux besoins de la communaute 
clans la mesure mi ceux-ci auront ete definis. 
II est en effet indispensable de s'assurer de 
la pertinence d'interventions par rapport a 
une politique globale de developpement 
etablissant d'abord le genre de vie en 
harmonie avec nos aspirations, avant mllme 
de s'attarder au milieu de vie qui lui 
convient. 
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La pratique actuelle de la planification 
ne permet pas une meilleure comprehension 
des phenomenes ni une solution plus 
eclairee des problemes urbains, parce que 
!es urbanistes ont trop tendance a la 
concevoir comme une succession d'actes a 
valider sur une base individuelle. II s'ensuit 
necessairement que le subjectivisme prime 
sur la satisfaction des besoins 
communautaires. La majorite des 
propositions actuelles pour reorienter le 
developpement de nos milieux de vie (le 
zonage agricole, entre autres) sont de 
nature instrumentale, en ce sens qu'elles 
definissent surtout des moyens pour 
atteindre un etat societal vague et imprecis. 

S'attaquer a la propriete comme moyen 
de repondre aux attentes de la communaute 
de Montreal constitue un projet beaucoup 
trop partiel. Mises ensembles, toutes !es 
interventions ne forment pas !'essence 
d'une politique, car ii leur manque une 
orientation clairement exprimee: leur 
adjonction n'elimine pas leur ponctualite. II 
faut s'attaquer aux causes du 
developpement que !'on considere 
non-conforme a nos attentes, plutl'>t qu'a ses 
manifestations. Si toutes !es entreprises 
immobilieres qui operent sur son territoire 
etaient canadiennes, ou mllme quebecoises, 
Montreal ne serait probablement pas une 
ville bien differente de ce qu'elle est 
aujourd'hui. Avant d'lltre une image du 
capitalisme, elle est le produit de 
!'indecision et de !'imprecision des 
urbanistes. 

En confondant developpement 
communautaire et croissance, !es pouvoirs 
publics ont cherche a faciliter !'expansion 
des entreprises. Les besoins des residents 
ont ainsi ete reduits a n'lltre que le 
prolongement des priorites des 
entrepreneurs. Dans ce contexte, ii ne 
s'agissait plus de definir des besoins 
communautaires, mais de determiner des 
potentialites de ventes, des marches. 

II faut aller au-dela de la simple 
propriete fonciere. En limiter l'exercice ne 
peut garantir un developpement 
souhaitable. D'abord parce que la 
restriction de la propriete n'a que tres peu 
de relations avec !'intention originelle. Mais 



surtout parce que la philosophie de ce 
developpement n'est pas arrlltee. C'est 
d'ailleurs une des faiblesses du projet de Loi 
sur la protection du territoire agricole. 6 Il 
arrive peut-lltre trop tard en ce sens que le 
gouvernment quebecois a ete tres lent a 
s'impliquer. Il arrive cependant trop ti'>t 
clans la mesure ou il precede l' elaboration 
d'une politique agro-alimentaire qui aurait 
precise la place de !'agriculture clans notre 
societe. Des mecanismes de protection, soit, 
mais seulement lorsqu'ils nous permettent 
d'obtenir ce qui est souhaitable. Or, comme 
pour la question de la propriete du sol, le 
souhaitable, clans ce domaine, n'a pas 
encore fait l'objet d'un consensus. 

Notre societe est peut-lltre a redefinir; 
la solution ne reside pas clans une chasse qui 
viserait a remplacer pas des entreprises 
canadiennes ou quebecoises les 
multinationales allemandes, italiennes ou 
autres, mllme si elles s'approprient de plus 
en plus le sol montrealais. La propriete 
etrangere ne constitue pas en soi un 
probleme ni un defaut. Son elimination 
n'est pas non plus une solution. C'est bien 
plus clans les effets qu'elle engendre que le 
probleme se pose, mais uniquement clans la 
mesure ou les besoins communautaires 
auront ete precises. Comment evaluer les 
effets potentiels des interventions, si l'on ne 
sait pas ce que l'on veut obtenir? 11 ne faut 
pas ceder a l'emotivite ni donner 
!'impression que l'on s'attache a resoudre 
les problemes, uniquement parce que des 
propositions sont avancees. 

L'utilite du livre de Henry Aubin vient 
justement de ce que l'auteur ne se permet 
aucune conclusion hll.tive sur les solutions 
au probleme que peut representer 
l'accaparement, par des etrangers, du sol 
montrealais. Aubin evite de juger. 11 
constate, il analyse. Toute intervention 
devra lltre precedee d'un debat sur l'avenir 
de nos villes. Les vrais proprietaires de 
Montreal permettra d'assurer une certaine 
rigueur a une discussion trop longtemps 
reportee. 

Paul Lewis, Hull 
Frarn;ois Lapointe, Ottawa 

NOTES 

Rassemblement des Citoyens De Montreal, Une 
ville pour nous, 1974, p. 7. 

2 Henry Aubin, Les vrais proprietaires de Montreal. 
Montreal: Editions L'Etincelle, 1977, p. 15. 

3 Mentionnons les trois ouvrages suivants: Donald 
Gutstein, Vancouver Ltd. Toronto: James Lorimer 
& Co, 1975; Robert C. Fellneth, Politics of Land. 
New York: Grossman, 1973; Jean-Pierre St-Amour, 
A qui appartient l'Out<Wuais? Hull: Conseil 
regional de Developpement de l'Outaouais, 1978. 

4 L'auteur distingue !'action dans l'espace des 
multinationales, laquelle a des incidences politi
ques, sociales et economiques et !'action sur 
J'espace, qui refere plus particulierement a leur 
appropriation et a leur manipulation du sol 
(montrealais, en !'occurrence). 

5 Cette citation tiree du Rapport au Comite mixte 
parlementaire ( Commission de la Ca pi tale 
nationale, 1975, p. 47) explique bien cette 
strategie: 'Elle (en parlant de la CCN) a manie 
!'acquisition des terrains comme le grand 
instrument qui permet d'inflechir l'amenagement 
de la Region.' 

6 Projet de Joi no. 90, 1978, 31e legislature, 3e 
session. 

Bureau of Municipal Research, What Can 
Muncipalities Do About Energy?, Topic no. 
5, March 1978. 42 pp. $2.00. 

Ralph L. Knowles, Energy and Form: An 
Ecological Approach to Urban Growth. 
Cambridge, Mass.: M.I.T. Press, 1977. 198 
pp. $7.95 (PB) 

These publications provide an interesting 
overview on the energy problem and the 
ways in which it can be viewed. 

The publication entitled What Can 
Municipalities Do About Energy examines 
the role of a municipality in energy 
conservation. The authors suggest that 
municipalities should be involved in energy 
planning for the following reasons: cost 
savings on municipal facilities, direction of 
growth and regulation possibilities, 
compatibility with sensible comprehensive 
planning and local self-reliance. Four 
opportunities for muncipal action and 
planning are identified including: land use 
and transportation planning decision, 
building and site design requirements, the 
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development of local energy supplies, and 
public education and demonstration. After 
discussing examples in each of these 
suggested areas of endeavor, a number of 
general actions are recommended. 

In reviewing the document, I am not 
convinced that the state of the art in energy 
conservation is sufficiently developed to 
allow the kinds of recommendations 
suggested. Possibly a narrowing of the 
scope of this topic might have allowed more 
detailed comment on individual case 
studies. These case studies in turn would 
permit a better grasp of state of the art 
questions. 

The use of regulatory powers in either 
directing growth or in establishing design 
and building standards needs further 
thought. In a period of deregulation, the 
addition of further regulations may not be 
readily countenanced. Implementation 
needs to be considered more seriously. By 
this, I am not suggesting that the 
responsibilities should be either municipal, 
provincial, or federal but rather how might 
implementation work in a complex 
organizational environment (public and 
private) wherein a broad range of 
conflicting values and opportunities exist. 
In any event, the authors note that two 
thirds of the housing stock required in the 
year 2000 is already in place. With the 
effectiveness of regulation in the remaining 
one third being an unknown factor, other 
strategies may be more suitable. 

Energy and Form represents a more 
radical break in that it is more utopian in 
outlook. The author strives for a mutual 
relationship between mankind and nature. 
The book begins with an anthropological 
discussion of a number of southwestern 
United States Indian cultures which 
flourished in semi-desert conditions. While 
one might think that their technological 
skills were negligable, their knowledge of 
the relationship between building design 
and the sun was uncanny. By use of this 
knowledge, these cultures managed to 
maintain relatively uniform internal 
building temperatures despite widely 
ranging climate conditions. 

Using energy as a determinant, the 
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author begins to examine a fragile 
landscape ( the Owens Valley in California) 
and determine how settlement could be 
more closely related to environmental 
conditions. The emphasis is then on a 
marriage of architecture to environmental 
site conditions. The author uses the Owens 
Valley to develop an environmental 
understanding. Various processes (wind, 
water, sun) are described as forces and 
measured. Adding these mathematical 
relationships together results in a 
composite force action map. From this, 
stress is determined as the magnitude of 
change of a particular parameter. By 
reexamining wind, water, and the sun, a 
composite stress map is prepared and 
generalized to depict a number of stress 
domains. Building shape and size are 
integrated into the landscape by analyzing 
their response to the various stress domains 
through the use of complex mathematical 
relationships. 

I cannot comment on the conclusions 
the author reaches as to building form, size, 
and relationship to the environment. I am 
comfortable with the ecological analysis 
and find it an interesting approach that is 
worthy of further investigation. It is 
difficult to understand how the concept of 
environment stress (as calculated) can be 
readily used in the building design process, 
given that certain forces (wind, water, sun) 
have varying relative implications on 
architectural design. This is a point that 
others who are more knowledgeable in 
architecture shall have to discern. 

The author's premise is the need to 
develop in ways which demonstrate an 
environmental fitness. The overall reliance 
on mechanical systems to maintain as 
opposed to proper design at the outset is 
criticized. Hence the anthropological 
setting is important and illuminates the 
environmental fitness of other ancient 
cultures. With our culture and technology, 
this sense of relationship to the 
environment has been lost. 

In summary, both books address 
energy and its planning/design 
implications. The Bureau of Municipal 
Research's monograph sees energy as a new 



concern to be dealt with in traditional terms 
by the decision-making process. Knowles, 
on the other hand, poses more fundamental 
questions concerning our relationship to the 
environment and what it could be. Both are 
needed inputs into current energy thinking. 

George McKibbon, Georgetown. 

W.R.D. Sewell and J.T. Coppock (eds.), 
Public Participation in Planning. Toronto: 
John Wiley & Sons Ltd., 1977. 217 pp. 
$19.95 (cloth). 

La participation des citoyens est-elle un 
mythe? un commentaire de lecture 

On trouve dans cet ouvrage collectif des 
comptes-rendus detailles d'evenements OU 
des groupements de citoyens se sont 
impliques spontanement dans le processus 
de l'urbanisme. Ainsi, dans le cas du projet 
d'agrandissement de l'aeroport 
d'Edinburgh en Ecosse, William E.S. 
Mutch explique que les autorites ont 
refuse deliberement de fournir l'information 
necessaire aux citoyens concernes et que la 
decision de construire la nouvelle piste 
d'atterrissage etait prise avant la tenue des 
audiences publiques ! La conclusion de 
Mutch est pessimiste: 'It seems that, in 
order to win any issue against a set of 
official plans, the objectors should avoid the 
established investigation and inquiry 
procedure. In this instance, success would 
have required the issue to become a political 
one. The real tragedy was the 
demonstration of absolutism among 
professional planners and administrators 
who closed ranks whenever an effective 
objection was raised; it made a mockery of 
public participation in public planning.' 

Une participation publique reelle au 
processus de l'urbanisme suppose que le 
monde ordinaire ait la capacite d'influencer 
la prise de decision par les politiciens et les 
administrateurs concernes. Or, le 
politicologue Norman Dennis - un des 
quinze co-auteurs de volume Public 
Participation in Planning - semble d'avis 

que les groupements populaires ne 
possedent pas cette capacite. Apres 
d'interessantes considerations sur la 
credibilite des politiciens (son texte est 
intitule: In Dispraise of Political Trust), 
Dennis ecrit: 

'A person's or group's influences depend 
on their 'resources' ... The first resource 
is the rank-and-filers' confidence in the 
validity of their own perception of the 
situation (trust in themselves). Secondly, 
skills in writing and speaking, especially 
skills in writing and speaking to hostile or 
indifferent authorities. Thirdly, access to 
the communications media .... At every 
point along the communication paths of 
newspapers, radio, T.V., journals, books, 
public meetings, and lectures, 'gatekeepers' 
stand. These are the people who have the 
right to say whether the message shall be 
received, to what extent it shall be altered, 
and whether it shall be retransmitted at all. 
Characteristically, members of the 
rank-and-file in groups and communities 
lack all these resources.' 

Au Canada, c'est l'audience publique qui 
est la formule la plus populaire de 
participation des citoyens a l'urbanisme: 
'During the month of June 1975, ecrit 
Margaret Sinclair, 'there were at least ten 
separate hearings taking place in the city of 
Toronto alone. These covered such diverse 
topics as transportation, immigration, the 
marketing of beef, lead contamination, and 
the future of Metropolitan Toronto. A 
public hearing is usually understood to be a 
large formal gathering in which any person 
who wishes may present his views, usually 
by means of written testimony, which is 
read to a board, commission, or agency.' 

Les audiences publiques prennent de plus 
en plus, au Quebec, la forme de 
'commissions parlementaires' qui siegent 
dans le Salon Rouge de l' Assemblee 
nationale. Il ya aussi les audiences 
publiques itinerantes des commissions 
d'enqul\te ou les visites d'un ministre a la 
suite de la parution d'un Livre Vert. Les 
audiences publiques presentent des 
avantages et des inconvenients. Les 
avantages principaux, selon Margaret 
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Sinclair, sont l'economie des moyens et la 
rapidite relative demise sur pied d'un tel 
mecanisme. Parmi !es inconvenients 
majeurs, ii ya le danger de manipulations. 

'David Estrin, a Director of the Canadian 
Environmental Law Association, has 
outlined two ways in which hearings might 
be classified as manipulative. The purpose 
of hearings in the first category is to 
generate public support for the hearing 
body's recommendations or plans .... At 
their worst, these hearings are part of a 
slick public relations program, designed 
to 'sell' a project or principle ... Hearings 
under this category might also take place 
when a government desires to take strong 
action, but feels the need to elucidate the 
problem, and thereby gain public support, 
before bringing in what otherwise may 
appear as harsh legislation. Estrin cites the 
1974-1975 Cliche Commission inquiry into 
the province of Quebec's labor problems as 
hearings of this type. Out of the Cliche 
Commission revelations came laws putting 
four large construction unions under 
provincial government trusteeship: 1 

'The second category is the opposite of 
the first, in which public hearings may be 
an important part of a scheme whereby a 
government not anxious to take action on a 
controversial issue may gain reasons for 
inaction. Particularly in hearings involving 
complex issues, the public may indeed 
become bored with the controversy or 
confused by the differing expert viewpoints. 
The government then appears to have some 
justification for delaying action until 'clear 
evidence' emerges.' 

Afin d'eviter que la tenue generalisee 
d'audiences publiques ne devienne une 
technique sophistiquee de manipulation de 
!'opinion publique, ii conviendrait que toute 
audience soit precedee, quelques mois a 
l'avance, de seances et de diffusion de toute 
!'information necessaire, afin de permettre 
aux groupes de citoyens de preparer des 
memoires bien documentes et susceptibles 
de generer une participation populaire 
vraiment democratique et creatrice. 

Dans un texte intitule: 'The Influence of 
the Public on Federal Envionmental 
Decision-making in Canada,' !'auteur 
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Steven Schatzow fait une distinction entre 
public participation et public influence et ii 
s'explique ainsi: 

'Participation refers to the direct involve
ment of the public in decision-making 
through a series of formal and informal 
mechanisms ... Influence refers to the 
effect of the public upon decision-making, 
and may operate even when the public does 
not actually participate in decision
making.' 

Quelles sont !es causes de cette demande 
accrue pour une participation directe des 
citoyens aux prises de decisions par leurs 
representants elus? Schatzow mentionne Jes 
cinq causes suivantes: 
1 'Firstly, much of the evidence suggests 
that decision-makers do not know what 
their constituents want.' 
2 'Secondly, in many situations, 
decision-makers are poorly informed about 
possible alternative policies, programs and 
strategies .... ' 
3 'Delegation of increased amounts of 
decision-making to appointed officials who 
have no direct responsibility towards, nor 
communication with, the public ... .' 
4 'A perceived need to decentralize the 
decision-making process, to increase local 
autonomy ... .' 
5 'Observations that the society is 
suffering from anomie, apathy, and 
alienation. Increased public participation is 
suggested as one technique to reduce this 
phenomenon.' 

A la question de savoir si le 
Gouvernement federal favorise la 
participation populaire aux decisions 
concernant la protection de 
l'environnement, Steven Schatzow repond 
que Jes fonctionnaires interviewes ont 
affiche une grande mefiance et que leur 
attitude hostile a la participation des 
citoyens est basee sur Jes six raisons 
suivantes: 
1 'A belief that the government through 
the political process represents the public 
and that the more direct public participation 
is a challenge to that political process; 
2 A belief that politicians know what the 
public wants and do not require input on 
each decision; 



3 A belief that public participation is 
cumbersome and time-consuming; 
4 A desire not to expose the 
decision-making process to public scrutiny; 
5 A belief that much of governmental 
decision-making requires merely technical 
advice and that the public is not qualified to 
provide such advice; 
6 A fear that forums for public 
participation will become platforms for 
radical 'unrepresentative' groups to spout 
their concerns, and will lead to conflict and 
noise.' 

On reconnait bien ici le vieux prejuge 
paternaliste qui veut que plus le peuple est 
tenu dans !'ignorance, mieux cela vaut pour 
la tranquillite des politiciens et des 
fonctionnaires. A ceux qui ne sont pas 
d'accord avec certaines decisions 
precipitees des politiciens ou des 
hauts-fonctionnaires - car, on oublie trop 
sou vent que ces derniers 'decident' plus 
souvent que les representants elus - on 
repond souvent de far;:on simpliste: 'Si vous 
n'etes pas contents, presentez-vous (i.e., 
portez-vous candidats) aux prochaines 
elections!' 

Ce prejuge semble bien ancre dans la 
mentalite de la bureaucratie canadienne, si 
on en croit le rapport de 1972 du Science 
Council of Canada, cite par Schatzow: 

'There is an increasing tendency, 
particularly in government departments, to 
refuse publication on ground such as 'the 
public will take the wrong meaning out of 
the information; the public is too 
ill-informed to know what the data mean'; 
and so on. Custodians of data should know 
that we have and need a nation of 
well-educated people; that these people 
have the right to make up their own minds; 
and that other scientists must have access 
to data if maximum progress at minimum 
cost is a goal.'2 

Dans les questions complexes comme 
l'urbanisme et l'amenagement du territoire, 
le citoyen ordinaire se sent impuissant et a 
tendance a se fier aux politiciens qui 
invoquent !'argument mythique et 
charismatique du progres pour justifier 
leurs actions ou inactions. Au mieux, le 
citoyen qui milite dans un comite de 

citoyens est-ii borne par une vision a court 
terme et souvent tres sectorielle de 
l'urbanisme. La participation active des 
citoyens a l'urbanisme m'apparait possible 
dans la mesure ou l'on parle d'interventions 
populaires episodiques et tres ponctuelles. 
J'ajouterais que ces interventions 
circonstancielles sont le plus souvent 
defensives et negatives, c'est-a-dire qu'on 
reagit devant une menace reelle ou 
apprehendee, qu'on est contre la demolition 
d'un immeuble, par exemple. 

L'urbanisme etant essentiellement une 
vision et une prevision du changement dans · 
le tissu urbain, on comprendra aisement que 
!es urbanistes et !es comites de citoyens ne 
soient pas toujours sur la meme longueur 
d'ondes. D'autant plus que les urbanistes 
sont souvent identifies, a tort OU a raison, 
par !es mouvements populaires, comme !es 
protecteurs de l' establishment. 

Pour que la participation publique soit 
plus coherente et moins episodique, ii 
faudrait que la population soit plus 
consciente de l'impact de son patrimoine 
collectif - architecture, paysages, etc. -
sur sa view quotidienne. Pour ce faire, ne 
faudrait-il pas developper le sens 
d'appartenance a un milieu donne, a un 
patrimoine culture! et materiel? Ce 
sentiment populaire que beaucoup 
d'Europeens possedent d'instinct, c'est 
celui de la continuite, du temps comme 
quatrieme dimension de l'espace urbain ou 
rural. 

Jean Cimon, Quebec 

NOTES 
1 Globe and Mail, July 22, 1975. ' 
2 Science Council of Canada, It's Not Too Late-Yet. 

Report, section 6. Ottawa: Information Canada, 
1972, pp. 34-35. 
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