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Abstract

Partnership and participation are terms at the centre of current urban regeneration
policy initiatives in the UK. The modernising local government agenda has seen a
significant shift towards placing greater emphasis on the role of parinerships, and
voluntary and community ocrganisations (VCOs) (often referred to collectively as the
third sector) are recognised as a key partner in this process. This research
conceptualises the third sector within local govemance by examining partnership
working as a form of community governance. This involves exposing the power
relations that underpin such a form of governance in the context of recent urban
regeneration initiatives. The research examines two case studies of on-going
exercises in community participation within Local Strategic Partnerships in London,
the Haringey Community Empowerment Network and the Enfield Community
Empowerment Network, in order to interpret how atfempts to incorporate the VCO
sector in urban regeneration policy in these two areas has unfolded. Through
analysis of the policy implementation process as seen in the experience and
judgements of key VCO actors involved, what is discovered is that VCOs are
embedded in the process and exercise influence, but this influence is “setective”
and “focussed”, exerted at different levels in the structures and impacted upon by
the capacities of VCOs. Findings also demonstrate that not all VCOs wish to be
actively engaged in the same way and that new roles in service delivery for VCOs
create operational difficulties for the sector. Local conditions relating to socio-
economic factors and local political subcultures play an important role in
determining outcomes, which are in fact highly differentiated in the two adjacent
areas. Local political conditions are seen to relate to ongoing “discourses” of local
governance in terms of “agonistic” and “good bureaucracy” debates as well as
theories of power.

Key words: Voluntary and Community Sector; Third Sector; Partnership;
Participation; Urban Regeneration; Local Political Subculture
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CHAPTER 1

GOVERNANCE, COMMUNITY PARTICIPATION AND URBAN
REGENERATION: A NEW ROLE FOR THIRD SECTOR PARTNERS?

1. CONTEXT

“Participation has become an act of faith in development, something we believe in and
rarely question. This act of faith is based on three main tenets: that participation is
intrinsically a “good thing” (especially for the participants); that & focus on getting the
techniques right is the principal way of ensuning the success of such approaches; and
that considerations of power and politics on the whole should be svoided a5 divisive
and obstructive.” Cleaver (2001) p36.

1.1 Growth of Partnerships and Networks in Local Gavernance

The growth in “partnerships” and “networks” between the public, private, voluntary and
community sectors in urban regeneration and other areas of palicy is one exampie of
the emergence of a new system of collaboration, usually described as “local
governance.” This process of collaboration both creates and reflects the changing
relationships between the state, the market and civil society. This has led to an
increasing interest in voluntary and community sector organisations (VCOs) as an
alternative arena for civic and social participation. This research aims to examine
partnership working as a form of community governance. This means exposing the
power relations that underpin such a form of governance in the place/ context of urban
regeneration initiatives in London. (Geddes, 1997, Leach & Percy-Smith, 2001,
Southern, 2002, Pierre, 1998)

<Partnership” and “participation” are terms at the centre of current UK urban
regeneration policy initiatives. Across the 1990s public policy saw a significant shift
towards placing greater emphasis an the role of partnerships and key partners
recognised in this process are that of the “voluntary and “community” sectors.” An
emphasis on voluntary and community sector (VCS) involvement is evident within a
range of government policies including, the latter rounds of the Single Regeneration
Budget, the Naticnal Strategy for Neighbourhood Renewal, and the New Deal for
Communities and the Local Strategic Partnerships. (Mayo, 1997, Burns & Taylor, 2000,
Duffy & Hutchinson, 1997, Bailey ef a/, 1995, Carley et af, 2000).



In recent years local authorities in the UK have been forced via the Modernising Local
Government White Paper (1998) to make use of innovative forms of participation, many
of which originate from outside of the UK. These participatory methods include citizens'
panels, citizens’ juries, visioning exercises, community/ neighbourhood interest forums
or networks and community elections. Typically, what motivates local authorities to
utilise such techniques is the need to engage with citizens more fully in order to
improve responsiveness and develop better quality services (Smith & Wales, 1999,
Smith & Wales, 2000, New Economics Foundation, 1998, Leach & Percy-Smith, 2001,
Morphet, 2008).

Despite the increasing emphasis placed upon the importance of third sector
involvement within urban regeneration there remains limited evidence of this happening
effectively in practice. In reality, there are considerable barriers that prevent the
effective involvement of third sector partners in partnership working. The participation of
third sector partners can be limited by their relationships with more powerful local
partners as well as by their internal capacities, whilst it can be difficult to represent
effectively highly diverse communities of interest within a locality. It is therefore timely
to examine critically the enduring gaps between practice and policy prescriptions and
attempt to identify the required necessary and sufficient conditions to enable effective
community participation within urban regeneration initiatives, and the conditions that
shape particular local outcomes (Mayo, 1997, Atkinson & Cope, 1997, Taylor, 2000,
McArthur, 1985, Osborne, 1998, Anastacio et al, 2000, Raco & Flint, 2001),

Consequently, the current policy stance raises some important questions: Do the new
forms of governance typified by regeneration partnerships present opportunities for
inclusivity as well as barriers to inclusion for third sector partners? Within the current
wave of policy can VCS partners assume a role as equal partners, or can they at least
alter the balance of power within the local policy making/delivery community? Can the
structural problems that have prevented effective participation in the past be overcome
via capacity building and devolution measures? Furthermore, what issues are raised by
placing third sector partners more centrally within partnership working, with regard to
the process by which such partners are chosen and their representativeness and

accountability vis-a-vis diverse community interests?



Tha literature that is relevant 1o this research spans across three academic fields:
human geography, social policy and political studias. This rasearch focuses on a range
of thaoretical debates and demonstrates how these thaoretical dabates and concepts
inter-link with each other, to develop a new conceptual framework (see Chaptear 2).
These theoretical debates include the shift from tocal govemment to networked
govarnance and the controversias which surround this, such as the changing role of the
state, the direction of power, the modets of local democracy, and the level of
representation and accountability. It also includes theoretical debates about the nature
and extent of power relationships such as "modes of power,” Lukes (1974) “three

dimensions of power,” Foucaldian and Weberian approaches to power, and Urban
Regime Thaory.

1.2 New Localism

In the post war period of 1945-1970 (what is often termed the Keynesian Welfare State
period) the national economic space was the key territorial unit responsible for
economic management, welfare policy and redistribution at the national scale.
However, increasingly globalisation has decentred national ecanomic space and led to
a loss of economic sovereignty. in this giobal economy, governance is increasingly
muiti-laysred with the nation state just one form of power in a decentrad system. Power
has bacome diffused and uncentred through a multiplicity of global arrangements,
which include both “upward” supranational activities and “downward” regional
devolution and bottom- up ragional or local regeneration {Amin et al, 2003, Jessop,
1994). This disenchantment with the "centre” is at the root of what Stewart (1994) terms
the New Localism, and which is the starting point for this thesis.

New Localism is a principle and a philosophy of decentralisation (both managerially and
politically). It has also bacame an umbralla tarm for many of New Labour’s
Modernisation policies {Coaffee & Johnston, 2004). [t is characterised as being about
devolving power and resourcas away from central cantrol and towards front- line
managaers, local democratic structures and local communities, which is based on a sort
of earned autonomy, supposedly empowering localities and ragions and bringing the
ability to make decisions closer to the people at the neighbourhood level {(Morphet,

2008). New Localism is about creating a greater sensitivity to local circumstances and



more local involvement in decision making to ensure some ownership of the agenda is
felt by those attempting to deliver it, rather than it being felt as entirely imposed by
external bureaucrats. Diamond (2004) identifies five distinct features of the New
Localism model (see Box 1.1)

Box 1.1: Features of New Localism Source: Diamond (2004)

1. An explicit promotion of area/ neighbourhood based public services

2. Collaboration across public agencies to ensure improved ce-ordination and delivery of
services

3. Flexibility on the structures to be adopted

4. Use of partnerships to promote co-ordination and prioritisation of resources

5. Explicit use of differing legal structures ta transfer responsibility from local government to
quasi- stand alone agencies

In the New Localism model, the role of local government is focussed around its
community leadership role, which involves facilitating the achievement of community
objectives rather than a direct service praovider role (Morphet, 2008). This is because,
according to proponents, “ today it is simply not possible either to run economic policy
or deliver strong public services that meet public expectations using old, top- down, one
size fits all solutions.” (Balls, 2002 cited in Corry et al, 2004) This does not imply that
the centre is now redundant. Instead it is about rethinking the relationship between
local bodies and the central state (e.g. sub national tiers of governmenit).

Supporters of New Localism advocate that more decisions about public services and
solutions to problems of communities should be taken at a local level because at
present decision making structures centralise too much power in Whitehall, failing to
deliver high quality services and communities that are strong in themselves. Local
power and control is also needed because there are no real reasons for saying each
Jocality must have exactly the same set of objectives (Morphet, 2008). New Localism is
also thought to enhance trust, social capital and active citizenship because people feel
that they can make a difference at the local leval. As govarnment minister Hazel Blears
states (2003) “if New Localism is to be anything more than the Jatest political buzz-

phrase, it must mean passing real powar to local communities.”

Behind New Labour's thinking there is a partly hidden but vital vision of a different form
of governance, that according to Corry et al (2002: pB) "relies less on central thumbs to
push through key policies and more on local fingers to delivar policy designed to reflect

local need.” However, such a vision is yet to have a major impact upon the policy stage




(see Chapter 4). What we have in effect is 8 more “subtle centralism” or “steering
localism,” where “the thrust has moved towards local activity, but the centre still has a
large hand above the tiller” setting the goals or targets (Corry et al, 2002 p8). Also
because these quasi bodies have no direct democratic accountability the degree to
which they can be allowed to determine their own pricrities or be freed from ring fencing
is limited.

1.3 Rationale

This new political context raises a number of questions, especially as policy has moved
into a phase of implementation, which involves conceptualf theoretical questions

relating to participation and the role of the VCS, as well as practical ones.

Good governance is based in part, on clear links and communication routes between
the governed and those taking decisions on their behalf. There are a number of ways in
which these mechanisms for dizlogue can be encouraged. These range from ensuring
that the governing bodies are representative of their constituencies, to the
establishment of a variety of participatory mechanisms outside of the formal structures,
what may be termed an infrastructure for participation. However, for this to be achieved
decision- making must be informed by the experience, views and aspirations of all
community stakeholders. In reality, it is commonly known that some voices are heard
above others, through 2 complex and somewnhat invisible mix of factors. In practice, the
mechanisms of power, the dynamics of influence and the perpetuation of the “status
guo” are more difficult to unravel and have therefore, until now been under-explored in
the literature. Consequently, the ultimate goal of this study is driven by my political
passion to explore and elucidate the situation that currently exists in this new wave of
local governance, in particular in the policy field of urban regeneration in which | have a
long- standing interest. Must the unequal balance of power between statutory
organisations and the third sector in urban regeneration and local government decision-
making be sccepted, without question? How are the new infrastructures and processes
for encouraging participation working in practice, in specific local settings, and how can
different local outcomes be understood?



1.4 Research Aims

The research aims of this thesis are;

1. Tao explore theoretical approaches relsting to local govemance and community

participation within processes of urban regeneration.

2. To analyse the changing policy agenda and assess the extent to which the

involvermnent of third sector partners is a central objective.

3. Toreview experiences of third sector involvement within urban regeneration and

identify themes and examples of practice

4. To analyse community participation mechanisms within the North London sub
region, to ascertain the extent and bases for current levels of community
involvement, identify the processes developing/ hindering community

involvement, and explain (theorise) differences in local outcomes.

5. To consider future research and policy directions for more effective community
and voluntary sector participation within partnership working.

1.5 Research Questions and Methodology

In light of these objectives, the thesis seeks to address the following research
gquestions:

1. How is the third sector conceptualised in local governance?
2. What is the nature and extent of voluntary and community sector participation in
urban regeneration policy?
(8) How and why has voluntary and community sector participation evolved
in the urban regeneration arena?
(b) What are the contrasting discourses (and definitions) of the “voluntary
and community sector,” and "community involvement” that underpins
urban policy?



(c) What are the intellectual and practical contradictions of the emerging
urban policy framework?

3. With reference to the Community Empowerment Networks (CENs) and Local
Strategic Partnerships (LSPs) in Enfield and Haringey:

{2) How is the strategic infrastructure of the CENs created and established?

(b} How are agendas and priorities of the community set and how much
influence do VCOs have in this process?

{c) Who “actively” participates in CENs and who does not and why?

(d) Does the competence/ capabilities of community representatives
contribute to their level of power in the decision making process?

(e) How do VCOs see their new roles in service delivery developing and
what are the dangers?

4. With reference to the Community Empowerment Networks (CENs) and Local
Strategic Partnerships (LSPs) in Enfield and Haringey:
(9) How do local conditions {local political subcultures) influence and affect
the evolution of CENs?
{b) How do these lacal palitical conditions relate to ongoing "discourses” of
local governance/ politics (agonistic debate) and to theories of how power is
exercised?

The research will review relevant theoretical, policy and empirical material related to
these issues. The central empirical focus is an in-depth, comparative case study
analysis of a particular community participation mechanism: the operation of
Community Empowerment Networks and Local Strategic Partnerships in Enfield and
Haringey. This research adopts a multi- method approach combining a review of palicy
documents, participant observation of public meetings, questionnaire on the
Community Empowerment Networks and semi structured interviews with key
stakeholders invalved in the community participation process. The research questions
of this thesis are answered using a five stage methodological process, which
progressively moves towards deeper and more nuanced understanding of the
questions driving the thesis {see Chapter 3).



1.6. The Third Sectoer: Definitions and Key Concepts

1.6.1 The Third Sector

Defining the third sector or the voluntary and community sectors is fraught with
difficulties. This is because the terms themselves are vague to suit the sector's non-
static nature. For example, in Westall (2000) the third sector is used in reference to any
organisation that does not have profit as its primary motive. In this context third sector
organisations may be non- profit (of which charities are a subset) or they may be
seeking fo make surpluses, but uses them for social goals (i.e. social enterprises which
are often seen as hybrid organisations that trade in market in order to fulfil social aims).
Rifkin (1995) sees the third sector/ civil sector as the sector that creates social capital.
This creates another conceptual dilemma of what is meant by the notion of social
capital? {(See Evans, 2002, Waclcock, 1998 and Kay, 2003) In confrast, academics
writing about the social economy such as Evans (2002), Amin et al (1999) and Pearce
(2003) divide the third sector in terms of economic activities that are informal and in the
“shadows” and activities that are formal and more apparent, as Figure 1.1 illustrates.

Figure 1.1: The Third Sector and Community Economy
Source: Evans (2002) p35-36
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The increasingly high profile that has been given to the third sector in the political arena
in recent years can be attributed to four main factors. Firstly, the privatisation of public

services that was rooted in the market- based philosophies of the Consarvative



government (1979-1991), which have continued under the “third way" of the Blair
government, has created and “forced” new spaces for the third sector o move into. A
shift can now be identified from state responsibility for welfare to a mixed economy or
pluralist welfare system. The explicit rationale behind this is that the market is more
efficient than the state. A combination of this approach and the pluralist provision of
services has led to a reduction in state responsibility and therefore, an increase in what
is expected from both the private sector and voluntary sector organisations (Reading,
1994, Leadbeater, 1997, Williams, 2002).

Secondly, falling electoral turn- outs, disengagement of citizens with the political
process and falling stocks of "social capital,” have caused those that support the “third
way” agenda to believe the third sector can revitalise civil society and local democracy.
There is a widespread political desire to extend the principles and practice of
democracy to the regeneration arena, giving the third sector economy a major role to
play, through providing the disadvantaged with a voice and a stake in the political
process. Consequently, in response to the failure of the “trickle down” approach to
regeneration, community and local economic development initiatives have emerged,
where the value of the third sector is beginning to be recognised.

Thirdly, flagship regeneration projects, such as the Urban Development Corporations,
have been extensively criticised for their failure to engage with, and ensure benefit to,
local communities. Consequently, the failure of past regeneration approaches and
policies, which did not engage with communities, have led to the adoption of more
innovative participatory mechanisms (Leadbeater, 1997, Cooper, 1999a, Sullivan,
2003).

A final reason for the high profile that has been assigned to the third sector is perhaps a
more practical one: some claim that the third sector can be effective, flexible and
provides close to ground delivery and value for money. The third sector is seen as
more effective because it values profitability in a different way from commercial
developers, putting people and community benefits alongside or above financial ones.
For example, in terms of achieving broad sustainability objectives the redefinition of
profitability is often cited as an important milestone enabling environmental and social

benefits to be given equal or even greater weight in development decisions. The third



sector is also claimed as more effective because third sector organisations retain
surpluses within the community, are geared to target the unmet needs of local people
and aim to provide new services and products through the creation of new local jobs
(Leadbeater, 1997, Cooper, 1999a, Evans, 2000).

Conceptually, it is important to understand the third sector's relationship with the
private and public sectors because the third sector is wide ranging with different
elements within it. The third sector is a system of actors whose mode of production
differs significantly from that of the “first system” (profit orientated private sector) and
the “second system” (state controlled public sector).

This distinctiveness of the “third system” was first conceptualised by Karl Polanyi
(1968) in his work on primitive economies, according to Polanyi there are three major
transactional modes of economic circulation: market exchange, redistribution and
reciprocity.

s Market exchange in primitive economies involved a product being recognised as
something that had exchange value and concerned the separation of buyer and
seller. Hence market exchange used a universal equivalent: meoney. In modern
society the private sector undertakes the role of market exchange, as the
private sector’s mode of economic integration is that of the market.

e Redistribution in a primitive economy entailed a third party between the giver
and the recipient i.e. a recognised centre. In modern society this role is
assigned to the nation state (welfare systems). This mode of circulation entails
contributions to the centre (such as taxes) and payments out of it again (such as
social security, pensions, benefits etc.). Therefare, redistributive payments to
government are an expression of a politically defined obligation and
redistributive disbursements are politically determined. (Polanyi, 1868, Latham,
2002, Ankarloo, 2002)

s Reciprocity in primitive economies implies people produced goods and services
for which they were best suited and shared them with those around them and

others reciprocated this. The motivation to produce and share was not for
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personal profit, but fear of social contempt, ostracism and loss of social prestige
and standing. Examples of this kind of behaviour in contemporary society can
be found in the traditional home. No money changes hands between family
members, but all contribute according to their abilities to the common welfare
and all share according to their needs. The third sector may also be seen to
share some of these features, depending as it does on volunteerism motivated
by faith or principle, ideas of community benefit and not-far-profit provision of
services. (Polanyi, 1968, Latham, 2002, Ankarioo, 2002)

Karl Birkhoelzer in his work for the “Conscise Project” (see Evans, 2000) defines the
third system using five criteria, which expand the points above. The first criteria he uses
is similar to the conception of Polanyi (1968) in that Birkhoeizer states the third system
is a system of actors whose mode of production differs significantly from that of the
“first system” (profit orientated private sector) and the “second system” (state controlled
public sector). The remaining four criterion used by Birkhoelzer further develops the
ideas of Polanyi, placing them in the context of modern society. These are as follows:
firstly, the third system has emerged as a result of the failure of the private and public
sectors to meet and satisfy needs. Secondly, the third system is a form of self-
organisation by citizens who start to produce self- help on local, regional, national and
international levels. Thirdly, the “third system” is a form of self- organisation that is not
individualistic, but co-operative and collective. Finally, the “third sector system” is
crganised on a not for profit principie, which ultimately means it is orientated to social
and/ or community orientated allecation of surpius profits (Evans, 2000).

The third sector can be simply explained by Figure 1.2, which describes the relationship
of the third sector to cther sectors, since third sector economic activities can overlap
with the private sector, public sector and self-provisioning within the family. Therefore,
the third sector is the overlapping space between the public sector (mode of economic
integration is that of redistribution), the private sector (mode of economic integration is
that of the market) and the self-provisioning of the family (mode of integration is that of
reciprocity) (see Figure 1.2).



Figure 1.2: The Third Sector
Source: Leadbeater (1997} p16.
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The welfare state's capacity to meet modern social problems is limited. Families cannot
without more help and supponrt, provide more welfare, since self-provisioning largely
depends on women'’s unpaid labour and with more women in employment and more
lone parent families, placing yet more burden on the family is unrealistic. Therefore, it is
argued by Leadbeater (1997) that the key to the new welfare settlement must come
from the third ingredient: the third sector provided by organisations that stand between
families, the state and the private sector. Consequently, a new welfare settlement must
be based on this new relationship between self- provisioning in the family, state
involvement through its regulation of the private sector and direct provision of welfare
services, and collective and collaborative forms of self- help and mutual assurance
through the voluntary and community sectors. Hence the foregrounding of the VCS in
New Labour's efforts to recast the welfare state.

There are few clear operaticnal definitions as to what constitutes a third sector
crganisation, so | will refer to the concept of the third sector as stated by Wilson &
Charlton (1997). In this definition the third sector is taken to mean the community and
its representatives, self-help groups, voluntary and not for profit organisations and

professional organisations such as Councils of Voluntary Services (CVS). However,
some of these terms need further explanation.
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1.6.2 The Voluntary Sector

Defining the voluntary sector is also fraught with difficulties, since the voluntary sector
is a subset of the third sector. Reading (1994) defines the term voluntary sector
organisation using three categories: what they are, what they are not and what they

may be. Reading's (1994} definition of voluntary sector organisations is summarised in
Box 1.2.

Box 1.2: Reading (1994) Definition of Voluntary Sector Organisations p2.

Voluntary Grgeanisations — What they are:

s Self- governing associations of people who have joined together to take action for
communai benefit.

Organisations founded on voluntary effort.
A force in society that provides social integration, cohesion and sense of identity.

s A critical voice able to develop a creative tension between community need, social policies
and service provision.

+ Interactive bodies of people who expect to receive some benefit from their paricipation in
the organisation.

Voluntary Organisations — What they are not:

» Bodies established by statute, or part of local or central government.
* Agencies set up for financial gain.

» Altruistic organisations that expect no benefit for themselves.

Voluntary Organisations — What they may be:

» Organisations, which may employ staff.
s Bodies, which may obtain income from statutory sources.
» Associstions, which may be registered as charities.

Taylor {1997) shows the difficulties in defining a typical voluntary sector crganisation,
describing a typical voluntary sector organisation as locally based, small with multi-
purpose staff. However, within this sector there is a huge variety of organisations,
ranging from large household name charities to very small organisations which are kept
going by the sheer determination of ane or two volunteers. Voluntary sector
organisations can have a number of functions such as delivering services, acting as a
channel for self- help and running campaigns. The coverage of voluntary sector
organisations can also vary, some have national headquarters with local branches
(such as the Councils for Voluntary Services), while others are a completely local
initiative. The staffing of voluntary sector organisations can involve paid staff or be run
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completely by volunteers. The voluntary sector also has its own infrastructure in the
form of organisations, which provide support services such as training, administrative
support, information and development. The way in which Reading (1994) has pulled
apart the definition of a voluntary sector organisation, together with the difficulties
Taylor (1997) has experienced in defining a typical voluntary sector organisation,
demonstrate the lack of a single model and the difficulties of coming to a common
agreement about all the features mentioned. The definitions for voluntary sector
organisations are principally “pragmatic” and since data are not available for a more
sophisticated definition, in this thesis | adopt a broad definition of the voluntary sector
devised by Chanan ef af (2000):

“Traditionally equated loosely with charities or with professionally led non- profit public
interest organisations operating outside of the statutory sector in the personal social
services.” Chanan et al (2000) p2

1.6.3 The Community Sector

Much policy and academic literature often fails to distinguish between the voluntary
sector and the community sector. Failure to make this distinction makes the community
sector appear synonymous with what has for many years been referred to in the UK as
ihe voluntary sector. However, there are important distinguishing features between
these two sectors. Voluntary sector organisations are more likely to be professionally
led, often registered chanties. In contrast, community sector organisations are less
well- developed, smaller in size, are less likely to have paid staff or be registered as
charities. Community sector organisations are less likely to register with third sector
umbrella bodies because they often have a political dimension. The community sector
also tends to include community representatives that are drawn from communities or
localities to serve as a spokesperson on partnerships. For Williams (2002b) the
community sector covers a heterogeneous range of activities that he terms as “fourth
sector” activities which encompasses informal community actions such as baby sitting

circles and car sharing practices through to one- to- one help given to kin, friends and
neighbours.,

This difference between the voluntary and community sectors is important, because if
the community sector is represented as synonymous with the voluntary sector we risk

failing to acknowledge the diversity of interests within communities and the fundamental



issue of achieving representativenass on partnerships. Therefore, | will refer to the
concept of the community sector as stated by Chanan et al (2000) as my working
definition:

“(Voluntary) organisations arising out of communities of locality or interest and being
mainly controlled by their own users. Most are smail and have no paid staff and about
half are probably not registered as charities.” Chanan et al (2000) p2

In the substantive part of the thesis | will also usually refer to “the VCS” meaning the
voluntary and community sector taken together.

1.7. Participation and Partnership Working

Sherry Arnstein writing in 1969 about citizen involvement in the planning process in the
United States described a “ladder of participation.” This illustrated how an organisation
such as a partnership can involve partners in different ways (see Figure 1.3). As the
Policy Action Team Report: Community Self- Help (Home Office, 1999) stated "Few
people go straight from a situation of no involvement to one of active engagement with
their neighbourhood. Knowingly or not, most are on a "ladder of involvement,” with
simple acts of good neighbourliness at one end and a regular commitment with a formal

voluntary or statutory organisation, or a position of community leadership at the other.”
p30.

Figure 1.3: Arnstein’s Ladder of Participation Source: Arnstein {1969) p 217
Degrees of Citizen
Power

8. Citizen Control

7. Delegated Power

6. Partnership
Degrees of Tokenism
5. Placation

4. Consultation

3. Informing

Non- Participation

2. Therapy

1. Manipulation

The bottormn rungs of the ladder: “manipulation and therapy" describe levels of low or
even non-participation. At this level of “involvement,” the aim of the state policy makers
may indeed not be to allow people to participate, but to enable the power- holders to
cure or educate the participants and achieve public support by public relations. The

next three rungs involve more active diatogue with the public. Citizens to varying
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degrees, have the right to be heard even if they do not take a direct part in decision-
making. In this zone of the ladder we find (3) Informing and (4) Consultation, which
descnbe levels of tokenism. Arnstein sees these levels as just a window dressing ritual,
because too frequently the emphasis is on a one- way flow of information with no
channel for feedback. Rung 5 (Placation) is simply a higher level of tokenism because
the ground rules allow citizens to advise, but retain for the power holders the continued
right to decide.

Further up the ladder are levels of citizen power with increasing degrees of decision-
making. Citizens can enter into (6) Partnership where power is in fact redistributed
through negoetiation between citizens and power holders and planning and decision-
making responsibilities are shared e.g. through jeint committees. At the highest rungs
(7) "delegated Power:” citizens hold a clear majority of seats on committees with
delegated powers to make decisions and the public now has the power to assure
accountability of the programme to them. At the very top of the ladder (8) “Citizen
control:” citizens handle the entire job of planning, policymaking and managing a
project. An example of this is a neighbourhood corporation with no intermediaries
between it and the source of funds.

Figure 1.4: Ladder of Citizen Empowerment Scource: Burns, Hambleton & Hoggett (1994)
p162

Citizen Controt

12. Independent Control

11. Entrusted Control

Citizen Participation

10. Delegated Control

9. Partnership

8. Limited Decentralised
Decision Making

7. Effective Advisory Boards

6. Genuine Consultation

5. High Quality Information

Citizen Non- Participation

4. Customer Care

3. Poor Information

2. Cynical Consultation

1. Civic Hype

Burns, Hambleton & Hoggett (1994, pp153- 179) criticised Arnstein's ladder of citizen
participation. They argued that a citizen might enjoy different degrees of participstion in
different spheres of influence (e.g. housing estate or local authority) and in different



areas of decision- making (e.g9. making, financing or administrating policy) thus making
a single ladder a highly generalised measure of citizen participation. It was also noted
that the rungs of the ladder should not be considered to be equidistant. They also felt
that Arnstein’s typology needed modification to fit the UK context in the 1990s.
Consequently, Burns, Hambleton & Hoggett (1994) constructed a new 12 rung “Ladder

of Citizen Empowerment” (see Figure 1.4).

At the bottom of this modified model (see Figure 2) are four rungs of citizen non-
participation. “Civic hype” or extravagant publicity campaigns provide no actual basis
for participation; information is distorted, gloss takes over from content and
communication is only one way. The second rung is “cynical consultation;” this can take
the form of either treating participation as a charade or limiting it to trivial matters. The
infermation made available to the public is often dense and inaccessible; a problem
expressed at rung 3: “poor Information.”

Rungs 5: “high quality information”™ and (8) "genuine consultation” are where genuine
citizen input begins. It is recognised at this level by local authorities that sound
approaches to public involvement need to be supported by high quality information and
genuine consultative initiatives. On rungs 7 and below the local authority may commit
itself to taking into account the views of citizens before decisions are made, but will not
necessarily make a commitment to act on them. Arrangements located on rung 8 and
above involve a transfer of at least some power. ltis for this reason that the gap
between rungs 7 and 8 is a wide one on the ladder.

Rungs 9 and 10 of the ladder: “partnership and delegated power:” delegate more
substantial powers over decision- making to the community level. The top two rungs on
the ladder: (11) “entrusted control” and (12) “independent control” involve citizens
having the power to govern a programme, area or institution more or less

independently of local government or other parts of the welfare state.

Thomas (1995) uses a similar metaphor to identify “a ladder of community interaction”
(see Figure 1.5) in which more formal organisation of community life (see above the
dotted iine), rely to some degree on the more casual associations below. The routine,

taken- for- granted and more trivial contacts at the foot of the ladder form the
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foundation on which 3all else rests. The more formal interaction above the dotted line will

thus depend on the working of the more casual networks below, with Thomas (1995)
stating that “their importance is not to be underestimated if we want to create
communities that work” p20. However, it is important to note that despite the

importance Thomas (1995) places upon the foundations of formalised community

interaction within informal interactions, the ladder clearly implies @ sense of hierarchy in

which formalised community interactions are seen as more important, whilst lower tevel

interactions are only important with respect tc how they lead to formalised activity.
Thomas (1995) alsc advocates that most community projects in the UK operate at
rungs 7 (i.e. organising @ community festival) or rung 8 (i.e. forming a tenants

association) which respond to the immediate material heeds of citizens.

Figure 1.5: Ladder of Community Interaction Source: Thomas (1995) pp19-20

11. Owning & managing local facilities

10. Working with policy makers

9. Co-operation with other community groups

8. Joining community groups

7. Participating in community activities

6. Informal mutual aid

5. Involvement in informal networks

4. Social contacts; such as the pub, church,
community centre

3. Routine contacts; such as picking children
up from school everyday

2. Casual Contacts; for example whilst
waiting for a bus or shopping

1. Mutual recognition

The models of participation by Arnstein (1969) and Burns, Hambleton & Hoggett (1994)

and Thomas (1995) suggest that partnerships can involve people in @ number of
different ways. For example, at one level, it may be appropriate simply to keep peopie

informed about the work of the partnership without offering the opportunity to shape or

influence the initiative in any way. At another level, it is important to consult with people

who might be sffected by the work of a partnership. This process of consultation can

take a number of different forms, but the essential element will be that individuals or

groups who are not directly represented by the partnership will have a voice in shaping

the initiative.

At a third level, involvement in a partnership moves beyond being consulted to actuslly

participating in the governance and management of the initiative (i.e. being represented
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in the decision making process of the partnership). The efficacy of involvement at this
level will depend on the intent of the partners, the nature of organisational structures of
the initiative and the ability of partners to participate. However, participation at this level

implies joint control over or access to the “levers of power.”

Yorkshire Forward (2004) (the Yorkshire and Humberside Development Agency) has
gone further in an attempt to define participation, devising an assessment tool for
“benchmarking community participation in regeneration,” which is currently being used
in the work by the Home Office. |t identifies participation as having 4 key dimensions to
it (see Table 1.1)

Table 1.1: Key Dimensions to Participation Source: Yorkshire Forward {2004) p10

Dimensions to Participation | Explanation

Influence Real influence over what happens st both the strategic and
operational levels.

Inclusive Valuing participation to ensure Inclusive and equal participation

Communication Clear information, processes, accessible and transparent in all
communication

Capacity Developing skills, understanding and knowledge of all partners
and the organisational capacity of communities and public
agencies

These various typologies provide a useful starting point for thinking about possibie
variations evident in participation and the power relations that surround it. It will be one
purpose of this thesis to explore how the practices of participation in community
regeneration in North London correspond to these idealised models, whether
represented in terms of “ladders” or "dimensions,” or some other metaphors of greater
or lesser involvement. The issue of participation as a deepening process (impiicit, but
not explicit in the “ladder” analogy) and the power relations that surround participation
in particular local setlings will also be explored, via the case study research.

1.8 Structure of Thesis

Having explored the contemporary notions of the third sector and participation and
established some working definitions, the next chapter (Chapter 2) explores how
governance and power are conceptualised and the way in which the third sector
interplays with the themes of loczl governance. Chapter 3 reviews the methodological
framework of the thesis. Chapter 4 will begin by tracing the evolution of partnership
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working and the role of voluntary and community sector participation within urban
regeneration initiatives via a policy review under two main themes. Firstly, | will outline
four main phases in the political arena: the social democratic consensus urban
entreprenuralism, the competitive bidding regime and the third way consensus.
Secondly, | will analyse the discourses {and definitions) of community, voluntary sector
and community participation that underpin modern urban policy and explore how these
have changed over time. In addition, this chapter also explores the practical

contradictions of the emerging urban policy agends.

In Chapters 5, 6, and 7, two primary data case studies of on-going exercises in
community participation are examined in-depth: the Haringey Community
Empowerment Network/ Local Strategic Partnership (HarCEN/ HSP) and the Enfield
Community Empowerment Network/ Local Strategic Partnership (ECEN/ESP).
Evidence will be drawn from participant observations (in Chapter 5), questionnaires (in
Chapter 6) and semi- structured interviews with key informants from the VCS (in
Chapter 7). More detailed information of the methodology employed will be included in
each of these three chapters, but essentially what is presented here is an interpretation
of how the attempt to incorporate the VCO sector in urban regeneration policy in these
two areas has (and is) unfolding, via an analysis of the policy implementation process,
as seen in the experience and judgements of key VCO actors involved. What is
discovered is that local as well as structural factors play an important role in
determining outcomes, which are in fact highly differentiated in the two arenas. In
Chapter 8 the research will offer a series of recommendations for future voluntary and
community sector participation within the CEN/ LSP agenda and whether there is a
need for new policy developments for more effective and fruitful engagement of third
sectaor partners. This chapter will also offer a more theoretically based explanation of
the contrasting experiences of the two case study areas, via notions of “political
subcultures” and “models of power” and will relate findings back to the debates about
the nature of govemance in the modern state.
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CHAPTER 2

OUTWARDS AND DOWNWARDS: THEORISING THE “SHIFT OF POWER”
TOWARDS THE VOLUNTARY AND COMMUNITY SECTORS IN LOCAL
REGENERATION POLICY

2. INTRODUCTION

The notion of the third sector and its role in regeneration emerges from a number of
idealogical and political roots, most of which draw attention to power relatianships. This
chapter debates a key theme of the thesis; the extent to which the current changes in
regeneration and local government palicies represent a fundamental shift of power
outwards and downwards to the VCS. The approach adopted is to explain this shift in
power with reference to some broader theoretical debates and the broader political and
economic changes, and then to examine the controversies surrounding these
theoretical debates. It draws heavily upon three discourses in the current literature:
firstly, the debate abaut the shift from “local government to local governance;” secondly,
“theories of power” as expressed by Lukes, Foucault and Weber; and thirdly new ideas
about how power is exercised in partnerships and caalitions. The chapter concludes by
examining how the third sector interplays with themes of local governance, specifically
looking at issues surrounding representation and accountability and power relations in
this “New Localism” using regeneration partnerships as an expression of local
governance. Finally, a conceptual framework is presented which draws on ideas from
these bodies of theory, whose role is to drive the research questions and identify types
of evidence needed to answer these.

2.1. From Local Government to Local Governance

Recent research in the UK has been concerned with the shifting styles and processes
of local government. This has led a range of authors to focus upon a shift from local
government to local governance, It is argued that over time there has been a shift in
the pattern of governance, so that “twenty years ago palitical institutions and political
leaders were much more self- reliant and it was assumed- for good reason — the state
governed Britain® (Pierre & Stoker, 2000 p29). In contrast, today, although the state
retains a key role, governance now involves the intervention of a broad and complex
network of actors. Local, regional and national political elites alike seek to forge

partnerships with private businesses, voluntary associations and other societal actors
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to mabilise resources across public- private borders in order to enhance their chances
of guiding society towards politically defined goals. Thus governing Britain has become
a matter of multi level, multi nadal or networked governance. Consequently, in order to
understand governance a focus on multiple locations of decision- making in both spatial
and sectoral terms and the way in which exchanges between actors in the various
locations are conducted is required (Goodwin & Painter, 1996, Cochrane, 1993, Pierre
& Stoker, 2000, Pierre, 1998, Gibbs, et af, 2001).

The traditional use of governance and its dictionary entry defines it as a synonym of
government. However, in the growing literature on governance there is a redirection in
its use. Governance according to Rhodes (1996) signifies “a change in the meaning of
government, referring to a new process of governing: or a changed condition of ordered
ruling or a new method by which saciety is governed.” p32. By this Rhodes (1998) is
referring to a new method in which the dominance of hierarchies is challenged by
mixed market mechanisms and a changed condition/ process by which local
government (goveming through a single dominant institution) gives way to local
governance (governing via a multiplicity of stakeholders). Therefore, gavemance is
ultimately about processes, policies and people (i.e. individual citizens, taxpayers and
service users) rather than structures and institutions, but it does invariably involve
organisations.

In its widest sense governance acknowledges that the political system is increasingly
differentiated and refers to a flexible pattern of public decision-making based on a loose
network of individuals and groups and coalitions. It conveys the idea that public
decisions rest less within hierarchically organised bureaucracies and take place more in
long term relationships between key individuals located in a diverse set of key
crganisations at various terrtona!l levels (John, 2001). These collective interests are
defined and pursued at a variety of levels: neighbourhood, local authority, the region,
the state and supranational (e.g. the EU). These networks are more open, complex and
potentially more unstable than those in the "government” regime. In particular,
governance implies there are new and stronger networks between government and
non-government agencies (i.e. private, voluntary and community sectors). In its

narrowest sense governance relates to the transition of the state from direct producer
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of goods and services to an overseer of their production (i.e. the state is involved in
steering and not rowing) (Mohan, 1999, Walman, 1999).

A useful description of this transition from local govemment to local govemance is

produced by John (2001), who summarises these dimensions of change in a tabulated
format (see Table 2.1).

Table 2.1: Local Government and Governance Contrasted  Source: John (2001) p17.

Government Govemance
Number of Institutions Few Many
Bureaucratic Structure Hierarchical Decentred
Consolidated Fragmented
Herizontal Netwerks
Closed Extansive
Intematianal Networks Minimal Extensive
Democratic Linkage
Representative Reprasentative +
New Experments
Policies
Routinized Innovative
Leaming
Central Government
Direct Controf Decentralises +

Micro intervention

Leadership

Collegial/ Clientelist Mayoral/ Charismatic

2.1.1 Understanding L.ocal Governance: the Role of the Stafe

Whilst the shift in govemance is well recognised in the literature, there is less certainty
as to how best to conceptuslise this change, particularly in terms of the role of the
state. Table 2.2 sets out a series of differing forces driving governance change. In
seeking to theorise such change, three broad perspectives are evident; those that see
state power as being reduced and dispersed, those that stress the continued role of the
central state by virtue of its control of vast resources and legitimacy; and those that

seek to argue for a fundamentally different model of community based governance.




Table 2.2: The Forces driving Local Governance

Rhodes (1997)
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Synthesised from John {2001) &

Forces Driving
Governance

Description

Minimal State and
Institutional Reform

Local government has been reduced to simply one actor amongst
many, having become “strategic enablers” rather than the direct
delivers of policy. This has invelved a reduction in public sector
intervention, institutional proliferation and the blurring of clarity
between the public and private sectors, with functions having been
transferred to quangos. There is a greater use of markets and
quasi- markets (i.e. where some competing agencies are non-
profit) to deliver "public’ secvices.

New Self Organising
Networks

Interdependence and resource exchange between organisations
from the public, private and third sectors and the significant
autonomy from the state creates new horizontal and nafional
networks. Trust is the central ¢co-ordinating mechanism in
networks. Government may seem tc manage these networks, but
there is no sovereign authority. Rhades (1996) and Stoker (1998)
believe governance as self- organising networks presents a
challenge to governability because networks can become
autonocmous from the state and resist government steering and
develop their own policies and mould their own environments.
Thus governance as self- organising networks are prime examples
of "governing without government.”

New Policy Initiatives: New
Corporate Public
Management

Adoption of a commercial style of management, by the public
sector. Policies are less routinized and based on competition, local
innovation and capacity building, illustrating that the management
practices of the private sector have an important influence on the
public sector. Such methods include explicit output performance
measures, value for money, best value, closeness lo customers,
and incentive structures (i.e. market competition) into public
service provision through contracting out, quasi- markets and
consumer choice.

Good Governance

These ideas of "good governance” are used to join the New Public
Management (NPM) to the advocacy of liberal democracy. It is
also recogrised that "gocod governance” is also closely related to
civic engagement and that social cohesion in communities
depends on social capital - networks, horms and trust.

Socio-cybernetfic System

The interaction among the various stakeholders in the policy
making process. Policy outcomes are no longer the product of
actions by central government. The political system is increasingly
differentiated and “centreless” (i.e. there is no longer a mono-
centric or unhitary government; there is not one but many centres
linking many levels of government). Although, central government
may pass a law this subsequently involves interaction among key
players from the public, private and third sectors. Governance is
about “managing a nobody- in- charge world.” (Stoker, 1998). This
illustrates that all actors in a particular policy area need each
other, as they each possess knowledge or resource capital to
contribute to the implementation of a policy i.e. these interactions
are based on the recognition of inter- dependencies. Examples of
these new patterns of interaction include multi- agency
partnerships, co-operatives and joint ventures.

Dilemmas of co-ordination
and accountability

Broad networks diffuse the lines of accountability and control, so it
is now difficult to know who makes the decisions.
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Reduced and Dispersed State Power

In terms of state power being reduced and dispersed, three theoretical standpoints
have been particularly influential;

Self- Governing Networks Perspective: In this viewpoint, there is no sovereign autharity
because networks have significant autonomy. The state becomes over-seer of a
collection of inter- arganisational netwarks, made up of governmental and societal
actors with no sovereign actor able to steer or regulate. Thus the state remains
responsible for a system over which it has little control. (Rhades, 1996, 1997, Holliday,
2000, Bailey, 2003)

Mutlti — Level Govermance (MLG): The Multi- level governance perspective sees state
power and authority as dispersed rather than concentrated and political action occurs
“at and between the various levels of gavernance.” (Jones & Clarke, 2001 cited in
Gaodwin et af, 2002 p22). The state is treated as a bureaucratic organisation and not
as a social relation. Multi- level governance assumes that the state has power of its
own and not in relation to forces acting in and through its apparatus (particularly with
respect to the EU).

Hoflowing Out: Jessop (1990) in his "hollowing out’ thesis suggests the nation state is
undergoing a fundamental restructuring and strategic reorientation and that its
dominance is being undermined by three inter- related processes. de-nationalisation,
de-statisation and internationalisation. Jessop (1994) argues there has been a shift in
the balance of power, with the relative power of the nation state being reduced, whilst
the relative power of bath the supranational and subnational state has been increased.
He argues there has been a transition from a “Keynesian Welfare State” (KWS)to a
*Schumpterian Workfare State” (SWS). A transition, which has been guided by,
increased internationalisation, new technologies and a shift from a Fordist to a Post
Fordist society. Jessop (1994) argues that this shift has weakened the capacity of the
nation state and reduced its autonomy, as it has transferred power “upwards” to
supranational bodies and “downwards” through devolving powers to local and regional

levels. He draws the canclusion that these transformations have resulted in various
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sets of “tangled hierarchies” and the downward devolution of power entails more

politics rather than less.

The “hollowing out” of the nation state summarises many of the changes, which have
and are taking place in the UK. According to Rhodes (1997; 53-54) the "hollowing out”
of the nation state refers to four main factors: first, privatisation and limiting the space
and form of public intervention; second, central and local government departments
have lost functions to alternative delivery systems or agencies; third, the loss of
functions by British government to EU institutions and fourth, imiting the discretion of
public servants through the “New Public Management,” with its emphasis on
managerial accountability and clearer political control through a sharper distinction
between politics and administration.

Jessop (1994) is, however careful not to imply the “death of the nation state.” He
believes there remains a “pivotal” central political role for the nation state, but it is a role
that has been redefined as a result of the more general redistribution of the local,
regional, national and supranational levels of organisation. Jessop (1994) also
considers unless or until supranational political organisations acquire greater
governmental powers and some measure of popular democratic legitimacy, the nation
state will remain a key factor as the highest instance of democratic political
accountability. Thus the nation state will retain many of its juridical and discursive
functions in keeping with its headquarters status.

State- Ceniric Views: From Hollowing QOut to Filling In

Some academics argue that the "hollowing out” metaphor is not appropriate to capture
the current processes and events taking place in the UK. This is because “hollowing
out” is not uni-dimensional, and as elements of the nation state are being “hollowed
out” other elements of the nation state are being “filled in.” Poulantzas (1978:169)
argued: “the state is incompressible” as by virtue of its ongoing expansion, the
“hollowed out” branches or department of state apparatus need to be relocated within
its power bloc to maintain the state's economic functions. In a similar vein to Goodwin
et al (2002), Taylor (2000) criticise the “hollowing out” thesis and the implicit

assumption that policy networks involve a diminished role for government. This is
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because Taylor (2000) believes some of the high profile cross agency taskforces
established by the Blair government (i.e. the Social Exclusion Unit) involve “filling in”
rather than "hollowing out” and are an expression of a more “hands- on” directive role
for government. Maloney ef a/ (1999) cited in Leach & Percy- Smith (2001) also
suggest that local authorities continue to exercise a crucial role as initiators,

orchestrators and paymasters of community groups.

Davies (2002} supporis a more state centric perspective. He distinguishes between
three forms of governance: the traditional modei of “governance by government” where
local government is the pre-eminent actor in local politics. “Governance by partnership,”
reflects the top- down interpretation of urban regeneration politics and “governance by
regimes,” closely resembles the regime politics in the United States. Davies (2002)
makes it clear that “governance by partnership” is not necessarily a step away from
“governance by govemment” towards “governance by regimes,” but is in fact reinforcing
power and extending the boundaries of the state. Thus Davies (2002, 2001) argues
networks are not the primary mode of governance in the politics of urban regeneration
in the UK and that in fact central government is becoming more influential in the loca!
policy arena.

Davies (2002, 2001) also argues that partnerships should be treated as a distinct mode
of governance, which fits neither the “old” model of governance by government nor the
“new” model of governance by network. Davies (2002) goes on to state that this mode
of governance: "governance by partnership” is simultanecusly characterised by the
diffusicn and augmentation of state power, i.e. not everything is moving in the same
direction (Goodwin et al 2002, Rhodes, 1996, Holiday, 2000, Syrett & Baldock, 2001,
Bailey, 2001)

What these various analyses point to is the existence of a paradoxical process of
decentralisation and centralisation in the New Labour government’s approach, in which
responsibilities for regeneration are imprisoning rather than liberating local political
initiatives. For example, in areas where new participatory mechanisms have been
established as part of the Labour government’s drive to re-build local communities and
where they have succeeded in mobilising sections of a given community, they have not

given local citizens necessarily more control over local politics. These participatory
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mechanisms have frequently failed to produce bottom- up networks largely because
non- state actors do not have sufficient leverage, once they are involved, in order to
make a difference. Consequently, Davies (2002, 2001) believes the state is trying to
increase its capacity to "steer” and aithough the state may be relinquishing direct
control, it is attempting to purchase wider effective control. It is attempting to buy a new
governing capacity in localities, rather than leaving local governance to markets and

networks. In this context the distinction between “steering” and "rowing” is less clear.

Davies (2002) concludes that the politics of urban regeneration in the UK are the
politics of “governance by partnership” and instead of the growing autonomy of local
institutions that Rhodes (1996) makes a strong case for, there is increasingly political
centralisation in the UK. Consequently, instead of networks and mixed markets being
the dominant trend in the politics of urban regeneration, Davies (2002} believes the
dominant trend is a reassertion hierarchy for three main reasons, The first is the “elite
contempt” in which the Labour government, despite the rhetoric of decentralisation,
holds local government. The second is the lack of collaborative resources available to
potential partners. The third is the continuing absence of 2 culture of community
activism among business elites in the UK. Gibbs et af (2001) study on the Humber sub
region also supports the state centric perspective of local governance, as this case
study revealed a significant and continuing role for local government, rather than
experiencing a shift towards the new structures of governance that were documented
above. In this case study there was evidence of a centralisation of state power, or as
Taylor (2002) cited in Blakeley (2003) states “governance signifies a change in the
methods of control, nof a general loss of control.” p47.

Community Governance

The underpinnings or the forces driving community based governance forward,
according to Stewart (2000) lie in part in philosophical arguments about the importance
of bottom- up ways of life, but also in the dissatisfaction with government and formal
representative democracy. Community governance emphasises the responsibilities of a
community itself in the process of governing. Community governance embraces issues
of community- based decision- making, of power and of management in local areas or

neighbourhoods. Citizens, either individually or collectively via voluntary organisations,
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are given the opportunity to share in the process of government. At the same time
whilst the local authority 1oses much of its traditionat role, its coordinating or steering
role is enhanced (Stewart, 2000). Therefore, according to Blakeley (2003) community
govemance contradicts the self - goveming network perspective and state centric views
of governance by combining the increased role of the community in self- government

with an enhanced leadership role for local authorities.

Community governance is characterised by three main elements, according to Clarke &
Stewart (1994) cited in Sullivan (2003). These include firstly, a prime responsibility for
securing the well-being of communities in an uncertain and complex world. Secondly,
working in partnership to meet needs and securing well-being and finally, finding new
ways of communicating with citizens, to identify community needs in order that
coliective choices may be exercised. Underpinning these characteristics are three
different models of community governance each with 3 distinctive perspective on the
role of local government (see Table 2.3)

Table 2.3: Community Governance and the role of Local Government
Source: Sullivan (2003)

Models of Community Role of Local Government

Governance
Community Local govemment has the responsibility to set the framework and
Government establish the rules of engagement for partners and communities.

Local government is also responsible for developing more
participative mechanisms or techniques. The problem here is whether
local authorities are in fact willing and able to move beyond a politics
of consumer satisfaction and consultation to a more deliberative and
participatory democratic polifics.

Local Gavernance Their particular responsibility is to ensure that the voice(s) of
communities are harnessed and heard. Mowever, while opportunities
to participate must be offered to citizens in this model, citizens
themselves are not required to take advantage of them (i.e. the focus
of the activity is on networks which may limit the extent to which
citizens are actually enabled to 1ake parl.)

Citizen Governance Suspicious of “government orientated” models, seeing them as
drawing on communities in order to shore up government institutions
rather than actually promoting increased citizen participation in their
own governance. Citizen governance ultimately operates at a number
of levels within localities and decision- making is devolved to the most
appropriate level, which is often the neighbourhood. Key agencies
such as local government are the "enablers” of community action with
a specific remit to embrace community interests at the strategic leveal.
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2.1.2 Power and Politics: Local Democracy, Representation and Accountability

These models illustrates there are a number of contradictions, tensions and paradoxes
surrounding the local governance debate and the role of the nation state. For this thesis
the issues arising from this debate raise a number of questions: how can the new era of
local governance be best characterised? What is the redefined role of the nation state
and the VCO sector in this new era? These points are refined into research questions
in Chapter 3. However, these debates also raise important issues of power and politics,
painting to differing views as to what forces are steering the process of local
governance. Some authors suggest that the move towards a system of local
governance has allowed power to seep upwards towards central government {(Malpass,
1994). Conversely, other authors suggest that a new system of “community
governance’ is in the process of being created, thus power is seeping downwards
{John, 1997, Southern, 2002, Gibbs, et al, 2001). It has also been suggested that as
well as seeping upwards and downwards, power is simultaneously shifting outwards to
a variety of non- municipal organisations {Kearns, 1995, Pierre, 1998).

A major controversy surrounding the notion of power within local governance is the
emphasis of local governance on steering, enabling, decentralising and working in
partnership, which appears to suggest the dispersal rather than the concentration of
power. But there is less clarity as to who possesses power, and how it is exercised in
this new complex werld of local governance. Thus critics of local governance believe
that in the absence of clear democratic accountability, established sectoral interests
exercise power to the detriment of the wider public interest (Lasswell, 1958 cited in
Leach & Percy- Smith, 2001).

The evolution of local governance is aiso a process in which different organisations
maybe involved at different times for different purposes. Yet this does not imply that
local governance has been effective in the transfer of power from the select few to the
mass of people. For example, in practice the distribution of power between the
organisations involved in partnership working can be very unequal. It is also pertinent to
ask whether the partnerships developed through governance undermine democracy by
restricting access to “insider groups,” leaving other interests under represented and
excluded (Stoker, 1998).
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The marked centralisation of powers in Britain and the loss of local authority autonomy
are also part of a wider debate about local democracy, representation and
accauntability. Certain features of governance may present opportunities to enhance or
canstrain local govemance. These opportunities and constraints ultimately depend on
how local democracy is defined. For example if the “representative model” (indirect:
government for the people) is adopted governance appears to have negative
cansequences for democracy. Whilst if “participatory” (involving communities in direct
access to power and maximising citizen engagement), “deliberative” (inclusivity and
demaocratic dialogue) or “assaciative” (strengthening power of local, voluntary and self-
governing associations) models of democracy (i.e. direct: government by the peaple)
are adopted, governance appears to present opportunities for enhancing local
democracy (Howard & Sweeting, 2007). However, it is important to note that even
participatory demaocracy has elements, which define participation in ways that
undermine democratic potential. For example, local governance links local democracy
to the blurring boundaries of the state and civil society, but this is not the blurring of
equals (Cunningham, 2002, Smith & Wales, 1999, Smith & Wales, 2000).

Another issue underlying the development of deliberative democratic politics is the
problem of social exclusion or representativeness. To what extent do these new forms
of deliberative democratic politics address the need to take account of identity politics
or, “politics of presence” based on education, class, gender, race, ethnicity and
disability (Annette, 2003). For example, some people tend to appear on a whole range
of partnerships, often in the name of different associations, which raises a number of
questions as to whether they are representing their own individual opinion or those of
the association they purport to represent, let alone the degree to which they represent
the views of the wider community. As Eister (1997) cited in Blakeley (2003) points out,
the problem of establishing spaces of participation which by their very existence can
create a sense of obligation for citizens to participate may well lead to a “self- selecting
elite.”

The “hollowing out” of the nation state and the institutional complexity of governance

has also obscured accountability, (i.e. who is accountable to whom for what),

' Accountability has two dimensions: “the giving of an account and being held to account.™ (Wilson, 1998
cited in Blakeley, 2003:6)
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contributing ta the "democratic deficit.” Burns et af (1994: 277) distinguishes hetween
“upward” accountability towards an elected or non- elected body and “downward”
accountability to local users, groups and communities. A good illustration of Burns et
al’s (1994) idea of "upward” and “downward” accountability is that of partnerships. This
is because, partnerships are dependent on central funding agencies and are therefore
accountable upwards in terms of performance and contractual criteria, whilst the
downward accountability of partnerships to the local community they are presumed to
represent, tends to be limited. Despite such institutional bodies being linked back to the
centre via regulatory mechanisms, their non- elected nature raises questions for
traditional representative democracy. Firstly, to what extent can such agencies be held
to account given that their non- elected nature undermines the concept of accountability
fo the electorate via the ballot box? Secondly, to what extent are those working in such
agencies and partnerships representative of and responsive to, the community they
serve? Little indication is given as to how non- elected institutions such as partnerships
or networks can be heid to account, particularly by those groups who have no resource
power of their own (i.e. citizens, voluntary and community sector groups). (Rhodes,
1997, Blakeley, 2003, Atkinson, 2007)

In summary, the implications of this new local governance appear to be contentious,
contradictory, paradoxical and riddled with tensions, as fragmentation and
centralisation coexist. To some authors local governance represents a positive step
towards a more inclusive local government and wider community participation in
decision- making. This is because the dispersal and decentralisation of authority
involved in local governance increases the opportunity for widening participation and
representation of previously marginalised groups to achieve a more pluralist
democracy. it also enlists more resources to secure effective government outcomes.
(John, 1997)

To others, local governance tends to be cnticised under three main areas:
fragmentation, steering and accountability. Some authors believe the increased
complexity of the institutional landscape causes fragmentation of decision making as
the government no longer contral the levers necessary to realise their abjectives. The
divided responsibilities among the various stakeholders in the policy process are
criticised far creating confusion, conflict and gridlock. The proliferation of agencies and



the level of government are aiso criticised for severely reducing any prospects for
effective democratic control. Networked governance is seen by some as being anti-
democratic, because business elites often controlled iarge sums of public money in the
absence of public and democratic accountability. In response to such critiques
regeneration partnerships are now commonly encouraged to priontise issues of
community participation and empowerment in at least programme pianning and
delivery. This thesis will explore these debates further, not in the sense of hoping to find
if one or other interpretation is more “correct,” but in the expectation of creating
theoretically based accounts of what is happening in particular time- place and policy

specific circumstances, drawing upon the different theoretical perspectives.

2.2 Power, City Politics and Local Government
2.2.1 Controversies: What is Power?

The issue of power is clearly central to the discourse of local governance and indeed to
the role of the third sector. In seeking to gain an insight into the nature of multi-sectoral
partnerships as an expression of the system of local governance, it is essential to
analyse the power relations involved, variously labelled and described, within the
existing literature (see Table 2.4).

Table 2.4: Modes of Power Source: Allen {2000) pp8-43 & McLean (1996} p398-399 &
Lukes (1974) p17-18.

Modes of Description

Power

Coercion To compel by force or it's threatened use

Manipulation | To conceal the resl infent behind an action in order to gain advantage

Persuasion To appeal or suggest to others the merits of a particular action, whilst accepting the possibility ot
refusal

Authority Something that is ¢claimed and, once recognised serves as the basis by which others willingly
comply

Domination To impose or constrain the free choice of others despite possible resistance

Bureaucratic A form of institutional rule- bound power based upon 2 clearly defined hierarchy of office

Provocation To incite or induce a certain course of action

One of the most widely documented is that of Lukes (1974), who in his book entitled
Power: A Radical View distinguishes between “three dimensions of power” (see Table

2.5). The locus of power in the “one- dimensional view of power” is determined by
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identifying who prevails in cases of decision-making where there is an observable
conflict. The stress here is on the study of actual, concrete, observahle behaviour.

Table 2.5: Lukes (1974) Three Dimensjons of Power  Synthesised from Joyce (2001) p63

The Three Dimensions of Description

Power

The One Dimensional View Focuses on whose views prevailed in decision- making.

The Two Dimensional View Involves examining both decision- making and non- decision-

making. This dimension of power recognises that non- decision
making may also be an exercise of power, as failure or refusal to
act may be evidence of inequalities of power.

The Three Dimensional View Ability to control the political agenda by the ability to manipulate
people's needs and preferences.

“The two- dimensional view of power” incorporates into the analysis of power relations
the question of control over the agenda and the way in which potential issues are kept
out of the political process. Therefore, the two- dimensional view has two faces, the first
is that already identified in the one- dimensional view, while the second brings the idea
of "“mobilisation of bias”to the fore on the discussion of power. The “mobilisation of
bias” refers to a set of predominant values, beliefs, rituals and institutional procedures
(i.e. the rules of the game) that operate systematically and consistently to the benefit of
certain individuals or groups at the expense of others. Those who benefit are placed in
a preferred position to defend and promote their vested interests). The two-
dimensional view of power involves examining both decision- making (a choice among
alternative modes of action) and non- decision- making (a decision that results in the
suppression of a latent challenge to the values or interests of the decision-maker). An
example of a non- decisicn could be that B fails to act because B anticipates A's

reaction.

Under the “three- dimensional view of power” it is believed some types of power such
as manipulation and authority may not involve conflict. It is also advocated that it is
highly unsatisfactory to suppose that power is only exercised in situations of conflict,
because it ignores the crucial point that the most effective use of power is to prevent
such conflict from arising in the first place. The insistence in the two- dimensional view
of power that non- decision- making power only exists where there are grievances,
which are denied entry into the political process, is also criticised in the three-
dimensional view. This is because it implies that if no grievances can be found there is

a genuine consensus - thus ruling cut the possibility of false or manipulated consensus.
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What one may have here is 2 “latent conflict,” which consists in a contradiction between
the interests of those exercising power and real interests of those they exclude. Thus
the three- dimensional view of power is concerned with the ability to control the political
agenda by the ability to manipulate people’s needs and preferences (see Lukes, 1974,

p32 for a conceptual map of power on the basis of the three- dimensional view).

In addition to Lukes’ conceptualisation of power, the theoretical literature tends to
define power in two main ways: “power as possessed” and “power as exercised.”
These two theoretical views of power differ primarily over how power is exercised.
These two contrasting theories of power and their relationships to different modes of
power are summarised in Figure 2.1.

Figure 2.1: Two Contrasting Theories of Power and their Relationship to different modes
of Power Source: Allen (2000) p27

| Authority. by
virtue of pesition
or by expertise

Persuamion. an
appex) ta win
‘heares and minds’

“Power as possessed” is the most traditional notion of power. Here power is reasoned
as something, which is held over others; a capacity “possessed” by certain individuals,
groups or institutions who use it directly to secure their interests. Consequently, here
power is conceived as repressive, coercive and negative, because those that have
power and those that are in authority exercise their power to get people to do things
that they otherwise would not have done. For example, Marxists readings of power
within cities views it as residing with those who made the city work in their interests i.e.
the capitalists or the bourgeoisie. Similarly, Social Interactionists such as Max Weber
saw power in cities residing in institutions and gatekeepers of the city who had the
power to control and distribute resources. Thus Marxists and Weber's ideas of power
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and who gets to exercise power is relatively straightforward - either an individual has it
or they do not (Watson, 1999, Allen, 2000).

"Power as exercised” is a more fluid concept and an indirect affair where power is seen
imminent in, and constitutive of, all social relations. Possibilities are closed down for
individuals rather than their being any conscious decision by anyone. Here, this notion
of power is pluralistic and rests on the ideals that underpin demaocratic city politics.
Thus theoretically, “power as exercised” is the power of different interest groups within
cities that have the ability to influence decisions through demeocratic means. It is
important to note that because of the democratic ideals of “power as exercised” it fails
to acknowledge the structural interests (i.e. those of capital) and the way in which
power tends to be concentrated in the hands of specific individuals (i.e. councillors and
politicat agents). (Watson, 1998, Allen, 2000)

2.2.2 Faucaulit and Governmentality:

The French philosopher Michel Foucauit further developed the ideas surrounding
‘power as exercised”. Foucault's ideas of power suggest power is never in anyone
person’s hands; instead it is something, which works its way into individual's
imaginations and serves to constrain how they act. For example, the power of the
institution does not pass from the top- down, rather it circulates through an institution’s
crganisational practices and these organisational practices act like a "grid” provoking
and inciting certain causes of action and denying others. However, it is important to
note that compliance is by no means simple and depends on how far individuals
intemalise what is being laid down as self- evident. Foucault terms this as "“permanent
provocation,” by this he means indirect technigues of self- regulation, which induce
appropriate forms of behaviour. (Smart, 1985).

Foucault's work gives rise to a distinctive notion of power, in which he emphasises the
impostance of local or micro manifestations of power (i.e. bio politics), the role of
professional knowledge in the legitimisation of such power relationships and the
productive rather than negative characteristics of the effects of power. Foucault (1980)
cited in Watson (1999) argues power must be understood "as the process which
through ceaseless struggles and confrontations, transforms, strengthens or reverses

them; or on the contrary, the disjunctions and contradictions which isolate them from
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one another; and lastly, as the strategies in which they effect.” p214. Thus Foucault
sees power as a productive force, a mulliplicity of force relations rather than a negative
or repressive force in the belief that power would be a poor thing if all it did were
oppress, He also sees power as operating in a capillary fashion and relational rather
than possessed or seized. (Horrocks & Jevtic, 1999)

Foucault specifically uses the term “governmentality.” to refer to a form of power that
sets out to structure the actions of others. Foucault used the notion of “governmentality”
to analyse specific historical problems associated with regulating social relations
between governments and citizens. Therefore, in this sense “governmentality” refers to
the administrative structures of the state, the patterns of self- government of individuals
and the regulatory principles of social structures, as Foucault's prime concern was to
understand how personal liberty, autonomy and choice could be reconciled with the
state's need to govern (Schofield, 2002).

Foucault defines "governmentality” as “the ensemble formed by the institutions,
procedures, analyses, reflections, the calculations and tactics that allow the exercise of
this very specific, albeit complex form of power, which has as its target populations”
(Foucault, 1991 p102). This broad definition can be taken to apply to any type of
procedure, analysis, reflection or calculation that aims to shape the conduct of some
person or persons towards certain principles or goals. Therefore, “governmentality”
encompasses not only how we exercise authority over others or states and populations
are governed, but also how individuals govern themselves. Thus "governmentality” is
used to signify two main things. Firstly, it refers to the ongoing activity of government as
carried out through all manner of “forces” (legal, architectural, professional,
administrative, financial, judgmental), “techniques” (notation, computation, calculation,
estimation, evaluation) and “devices” (surveys, charts, systems of training, building
forms} that promise to regulate decisions and actions of individuals, groups and
organisations. Secondly, it refers to “styles of political reasoning,” which by virtue make
these particular techniques and practices “technologies of government” (Rose, 1996,
Mackinnon, 2000, Dean, 1999).

Foucault also links power with two other elements: knowledge and resistance. This is
illustrated by Foucault, cited in Horracks & Jevtic {1999), when he states: “No power is
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exercised without extraction, appropriation, distribution or retention of knowledge. At
this level we do not have knowledge on one hand and society on the other, or science
and state; we have the basic forms of power/knowledge”p120. Consequently, these are
important ways of thinking about city politics because it illustrates the importance of
information (as one aspect of knowledge) and the lack of it, as well as the recognition
that there are many sites of struggle and confrontation within cities. This focus also
highlights the importance of the "local” and the “specific” in city politics. Foucault's
notion of power is much more complex and difficult to comprehend than Weber's. This
is because it side- steps the question of “who has power?” Once the idea that power
must be overt, identifiable and vested in someone is removed; it becomes harder to
identify what exactly power is and where it lies. Perhaps what is most striking about the
notion of "governmentality” is its spatial nature and the role cities play in these spaces
because cities are both the spaces upon which "governmentality” practices operate and
spaces through which they operate. (Rose, 1996, Watson, 1999, Rabinow, 1984,

Allen, 2000)

In summary, “power as possessed” sees power as a direct and visible relationship
through which people wield their legitimate powers. The focus of the Weberian
approach is upon where power lies, who possesses it and who does not (i.e. who is at
the top and bottom of the hierarchy). In contrast, “power as exercised” focuses upon
indirect practices internalised by individuals who bring themselves into line (see Table
2.6). Here Foucault is concerned with “how” questions: how power is exercised and
how power circulates and at the heart of his notion of “governmentality” is the wider
question of how we govern and are governed, (i.e. by what means, mechanisms,
procedures, instruments, tactics, techniques, technologies, vocabularies, knowledge,
expertise, strategies, means of calculation and rationality).



Table 2.6: The Threads of Theory
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Source: Allen (2000) p39

Questions Theoretical Claims Evidence
W ([« Whoholds « Domination by authority involves the » The type of evidence sought
e power? imposition of rule- hound constraints on include the visible actions of
b {* Whocontrols the context of others. goveming bodies, in particular:
e the rule- ¢ Bureaucratic power is rational, top- down | 1. The forms of expertise and
r making aftair with clearly defined fines of institutional authority draw upon.

machinery? authority and delegation. 2. The rule making process.

F |+ Howispower | « Domination works on the basis of seff- ¢« The types of evidence sought in
o exercised? resistant rather than external constraint, this instance are more elusive, in
u|e+* Howdoes People bnng themselves to order. particular:
c power « Power is proactive; it is brought to bear The indirect fechnigues and practices,
a circulate? on people’s actions, closing down rather which routinely “govern” our lives.
u than opening up possibilities. The ideas and accepted “truths” which
I influence our behaviour.
1

These questions direct the reader towards the circulation of power, to a net like

organisation, which in the context of urban regeneration partnerships would encompass

relationships between and within a range of sectoral actors. In this context Foucault's

questions draw attention to the array of techniques ranging from the persuasive tactics

of government agencies and the proactive game play between all those involved,

especially between public and third sector interests (see Table 2.6). Such questions are

important because what we want to understand is how different locales are constituted

as authoritative and powerful, how different agents are assembled with specific powers

and how different domains are constituted as governable and administratable.

Consequently, power from this point of view is not a “zero sum game" it is rather the

resultant of the loose and changing assemblage of governmental techniques, practices

and rationalities. (Dean, 1999}

2.2.3 Governmentality in Local Government Today

“Governmentality” is an important notion for this study on governance and the third

sector as it takes one back to the fundamentals to think about the basic question of how

governments govern; what “devices,” “forces” and “techniques” they employ and what

is the particular “style of political reasoning” that underwrites this; and informs the

different roles of the nation state, private sector, voluntary sector and citizens.

Obviously, this varies significantly over time, raising the question of how “devices,”

“forces,” “techniques” and “political reasoning” inform “governmentality” under the Third

Way discourse.
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Central to the Third Way discourse developed by the Bilair government was the idea of
the active citizen and the notion that "for citizens to constitute the process of
government depends upon them being able to play a full role in society” (Prior et al,
1995 p72). This according to Raco & Imrie (2000) emphasised a shift or transformation
towards a "rights and responsibilities” agenda. The "mentalities” of government in this
“rights and responsibilities™ agenda include the recasting of the state and civil society.
State organisations begun to develop empowerment techniques to enhance the
capacities of individuals and communities to enable them to take more responsibilities
of their own actions and future welfare (i.e. through notions of citizenship). New
Labour's “control was at a distance” designed to engineer individual behaviour through
the use of performance indicators, emphasising that it is an individual's own
responsibility to climb out of social exclusion. (Giddens, 1998, Blakeley, 2003)

Foucault’s notion of "government through the governed” provides a useful starting point
for consideration, that the function of government is to govern without governing
society. Under the Third Way, government is not seeking to govern society per se, but
to promote individual and institutional conduct that is consistent with government
objectives. The Third Way discourse also affirms Foucault's idea of “reflexive
government” — g rationality where the ends of a policy become the means, because the
programmes and agendas, which characterise the Third Way, have adopted the
discourse of community as representing both the subjects and the objects of policy.
The Third Way discourse also reflects Foucault's paradoxical assertion that in return for
a little extra freedom of action, subjects come under greater monitoring scrutiny and
surveillance by the state. This is largely because the art of Third Way government is
bound into the reduction of the state, which while it means less state intervention, does
not mean less government, as the mechanisms through which responsibilities and

influence are mediated come from above. (Jessop, 1998, Raco & Imrie, 2000, Giddens,
1998)

2.2.4 Urban Regime Theory: How Does Power Reside in Multi-Sectoral
Relationships of Local Governance?

“Urban regime theory,” offers conceptualisation of the power that deals specifically with

the interdependence of govemment and non- government actors in decision- making
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and has been developed to explain the nature and balance of power in urban policy
making. “Urban regime theory” originates from the United States and came into the fore
in the study of urban politics from the mid 1980s onwards to make sense of the growth
of public- private partnerships. The best-known application of “urban regime theory” is
that devised by Stephen Elkin and Clarence Stone on their work of Dallas and Atlanta.
“Urban regime theory” became popular in the UK because it began to ask questions
about the implications of social complexity for politics. What the systemic advantage of
certain interests implies for the nature of urban politics, the forms of power which
dominate the modemn system of urban governance and what role there is for
democratic politics and disadvantaged groups (Stoker, 1995, Cochrane, 1999, Watson,
1999, Stoker & Mossberger, 1994, DiGaetano & Klemanski, 1993). For this thesis its

relevance is how power is exercised in partnerships and coalitions.

“Urban regime theory” provides a new perspective on the issue of power as it directs
aftention away from a narrow focus on power as an issue of social control towards an
understanding of power expressed through social production i.e. how certain interests
blend their capacities to achieve common purposes. Therefore, what is important is not
so much domination and subordination (i.e. power of coercion or “power over™), but a
capacity to act, or the “power to” accomplish goals. In other words, the power to govern
is the ability to produce certain desired policy results, not to dominate the mass of
public. “Urban regime theory” identifies that the urban environment is complex and
within it exists a web of relationships between a variety of governmental and non-
governmental actors and institutions. Rather than urban decision making being
hierarchical, it is fragmented. "Urban regime theory” assumes that as the task of
government becomes more complex the effectiveness of local government depends on
the co-operation of non- governmental actors and on the combination of state capacity
with non- governmental resources. The point made by Stone (1991) cited in Stoker &
Mossberger (1994) p197 is that “to be effective government must blend their capacities
with those of various non government actors.” This comes close to describing the

stated aims of the government's community empowerment agenda.

Stone (1991) cited in Stoker & Mossberger (1994) p197 also points out “instead of the
power to govern being something that can be captured by an electoral victory, it is

something created by bringing co-operative actors together, not as equal claimants, but
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often as unequal contributors to a shared set of purposes.” Consequently, “urban
regime theory” aims to understand the interdependence of governmental and non-
governmental forces in meeting economic and social challenges and focuses attention
on the problems of co-ordination and co-operation between them. Thus it is concerned
with how in the midst of diversity and complexity a capacity to govern can emerge
within a political system. In this sense, “Urban regime theory” is useful in highlighting
“local politics,” but does not have much to say about the particular politics of the third
sector (Stone, 1993, Stone, 1980, Stone, 1988, Stoker, 1995, Stoker, 1998, DiGaetano
& Klemanski, 1993).

Stone (1993) argues there are two conditions in the urban system: government
institutions subject to a degree of popular control and the economy guided by privately
controlled investment decisions. Cansequently, an urban regime is a set of infarmal
arrangements by which this division between the public and private sectors is bridged,
allowing thern to function together in order to make and carry out govemning decisions
i.e. the mediating “organism” is the regime. Thus Stone (1993} believes urban policies
are shaped by three factors: (1) the composition of a community’s governing coalition.
{2) The nature of the relationships among members of the governing coalition and (3)
the resources that the members bring to the governing coalition.

Stone (1993) identifies four regime types. The assumption is that leadership cohesion
(i.e. civic co-operation} and organisational resources (i.e. financial and personnel
commitments to economic development activities} will enhance governing capacity and
that these are the most difficult to achieve. The four regime types include firstly,
‘maintenance regimes” (caretaker), which are interested in preserving the status quo.
These regimes centre on the provision of routine services and only require periodic
approval at the ballot box. Secondly, “development regimes” (business centred} that
concentrate on changing land use in order to promote growth or counter decline.
Thirdly, “middle class progressive regimes” (complex regulation), which concentrate on
tailoring policy to favour certain groups and finally, “lower class, opportunity expansion

regimes” {mobilisation), which seek to provide opportunities to the disadvantaged.

Box 2.1 illustrates that within these numerous regime types Stone (1993} identifies four
different forms of power within the structure of urban decision- making and that different
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stakeholders will have different cantributians to make and different levels of resources
to commit. Stakeholders with “systemic power “or resources associated with “command
power” will be at an advantage, but in order to turn these advantages into "pre-emptive
power” stakehalders have to manipulate their strategic pasition and control over
resources into effective long- term coalitions that are able to guide policies towards
social change. (Stone, 1980, Stone, 1988, Stoker, 1995)

Box 2.1: Stone's Power & Regime

Systemic Power:
(Similar to Lukes {1974} mobilisation of bias in the two- dimensional view of power)

This form of power is situational or pasitional. Certain interests will have inherent advantages
due to their position in the "socio- economic structure.” The private sector is seen as having a
privileged position in policy making because of its control over investment decisions and

resources that are essential for societal welfare. The private sector is thought to have such a

privileged position that it may not need to act in order for its interests and concems to be taken
into account.

Command Power or Social Control Power:

This form of power is less positional and more active. It is the power to mobilise resources to

gain dominance over other interests. Thus the emphasis is on one actor's capacity to achieve
compliance and the other actor's capacity to resist (i.e. A gets B to do something B would not
have otherwise done). However, it is important to note that "command power” only exists in a
limited domain, largely because the skills, resources and time required to achieve "command

power” is only available to certain interests in limited arenas.

Coalition or Bargaining Power:

The power to bargain from a position of strength, seeking to match complementary goals and
resources.

Pre-emptive Power or Power of Social Produciion:

This is the capacity to occupy, hald and make use of the strategic position. “Pre-emptive power”
is achieved via trust among stakeholders and a willingness to change for the benefit of the
coalition rather than self- interest. This form of power is intentional and active.

2.2.5 Where do Voluntary and Community Sectors fit into these Models of Multi-
sectoral Power Relationships?

Although, the ariginal focus of “urban regime theory” was primarily on public and private
sector stakehalders, the theory does recognise that other interests such as the VCS, as
well as technical or professional officials maybe drawn into a regime. For example, the

numerous regime typologies that have been produced all appear to have an implicit



44

community invalvement element e.g. Stone’s (1993) “lower class, opportunity
expansion” (Smith & Beazley, 2000, Miller, 1999)

Urban regime theory's conceptualisation of power does provide a framework for
understanding local processes of partnership arrangements. It accounts for factors
such as the degree to which higher tiers of govemment and the public sector are able
to exercise "command power” within partnerships. For example, partnerships tend to
include representatives from the VVCS regardless af whether they are appropriate
partners because higher tiers of government demand it via stipulating the parameters
within which partners operate through their funding requirements and guidelines. It also
accounts for the lack of influence of the VCS, because these groups are clearly not
endowed with the resources associated with either “command” or “systemic power”
{Miller, 1999). In fact the level of resaurces third sector organisations require is likely to
be so great that external funding is needed. Thus Stone (1993) states: “Given the
needs they must meet, they may find co-ordinating resource allocation amongst
themselves is not enaugh; they may also feel compelled to make concerted efforts to

garner assistance from state government or other extra local sources.” p21.

Therefare, it would seem that the experience of regime formation for third sector groups
is ane of limited power and influence, at least initially, until they gain experience and
expertise. This tends to be built into the process and structures of regeneration, with
Smith & Beazley (2000) arguing that in the UK the system of urban funding facilitates
this process further. Finally, Smith & Beazley (2000) advocate that the challenge of
building a governing coalition that has a third sector focus must consider not only
resources, but also the nature of the community involvement. Thus they argue that
“urban regime theory” can only provide part of the context within which community
involvement in regeneration takes place.

“‘Urban regime theory” also has a number of limitations that need to be taken into
account. Firstly, the original focus of “urban reginie theory” was primarily on public and
private sector stakeholders in a city context in the United States and not on the third
sector at the local neighbourhood level in the UK. Thus this raises the question as to
whether “urban regime theory” can be successfully transferred and appropnately used
in the UK context, where there is little evidence of cities demonstrating individual
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regimes, because policies are largely decided by national government. Secondly,
although the theory does make some reference to other interests that maybe drawn
into the regime, it sometimes appears as if the third sector has been "latched” on to
“urban regime theory” as an after thought, particularly by some contemporary
academics as the role of the third sector in regeneration has become more important.
Frequently, “urban regime theory™ appears to be used to explain third sector
participation in regeneration simply because there is no theory currently devised
specifically 1o explain the role and power of VCOs in regeneration.

2.3 The Third Sector, the Social Economy and Local Governance

2.3.1 The Third Sector and Local Governance

The emergence of a more networked form of governance has broken the traditional
barriers between the public, private, voluntary and community sectors and has led to
the develepment of a mixed or pluralist economy of service. This has ultimately given
the third sector a greater role in the process. In effect, the third sector’s role has
evolved from being typically on the receiving end of grants handed out by the statutory
sector, to contracting with the statutory sector to provide certain services and now, to
being partners in “community governance” (Deakin, 1995). These three types of
relationships are categonsed by Leach & Wilson (1998) as the “traditional,” the
“instrumentalist’ and the “participative democratic.” It is important to note that Leach &
Wilson wrote this in 1998, therefore it might be argued that currently there is a shift
back to the "instrumentalist” emphasis (to some degree). Certainly, there seems rather
less emphasis now on the “participative democratic” element than there was a few
years ago {See Box 2.2).

The current emphasis upon “participative democracy” is evident in a range of
experiments designed 1o remedy the defects of the political representative system.
These decentralised experiments that attempi to create more deliberative forms of
engagement and direct democracy include: encouraging participation through the
involvement of organised community groups in service delivery, or through individual
citizens, via citizen juries; citizen panels; community forums; visioning exercises; focus

groups designed to test out particular issues with small groups; community plans,
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needs analyses; deliberative opinion polls; community elections and Internet and tele-
democracy experiments (Warburton, 2000, NEF, 1998, Lowndes & Wilson, 2001).
These have been supplemented with more general participatory techniques to stimulate
user involvement, including referenda, the involvement of users in policy
implementation and experiments to improve electoral turnout (LGA, 2001, Stewart,
2000). There has also been a greater use of more traditional instruments such as
opinion polls.

Box 2.2: The Changing Role of the Third Sector in Local Governance
Source: Leach & Wilson (1998) p 8-9,

[ Traditional/ Incremental

The "Traditienal” relationship consists of local authorities that have chosen to support a limited
range of VCOs and continue to do so through tradition and precedent rather than as an
expression of a more explicit view of their value.

Instrumentalist/ Value for Money

The “Instrumentalist” relationship consists of local authorities, which see VCOs primarily as
external agencies that have the potential for providing services for which the local authority has
statutory responsibility. Here the VCOs are valued partners in so far as they can provide beiter
value for money alternatives to service provision by the local authority itself.

Participative Democratic Ethos

In the “Participative Democratic” relationship there is & perceived value in the very existence of
third sector organisations and they are seen as an essential element of the participative ethos
that local autharities are attempting to encourage and develop. Here the capacity of the third
sector to provide services is a secondary consideration. Third sector organisations in the
“participative democratic” regime are supported because local authorities value what they are
trying to do in terms of community representation and development.

The greater emphasis placed on involving non- government actors within policies has
certainly given the third sector 8 more substantial role in the governance process, as
partnership working with the third sector is now seen in the cantext of fulfilling a range
of functions. These include fostering and supporting citizen participation, developing
more responsive palicies and mobilising community support around particular
initiatives. The “modernising local government” agenda emphasises the importance of
meaningful engagement with the third sector, if effective policies are to be developed
and implemented and as a result national and local compacts with the voluntary sector
have been set up in England, Scotland and Wales (Craig et a/, 1399, Morison, 2000).
This “modernising local government” agenda largely stemmed from citizen
dissatisfaction with government cutputs and their cynicism of politicians, together with
their greater willingness to participate in unconventional forms of political behaviour,
such as interest groups and associations that are often rooted within the third sector
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(Leach & Percy- Smith, 2001, John, 2001, Pierre, 1998, John, 1997). Rosenau (1992:
p281) goes even further to argue that governance has actually empowered citizens to
engage in such activities. As he states: “given a world where governance is
increasingly operative without government, where lines of authority are increasingly
more informal than formal, where legitimacy is increasingly marked by ambiguity,
citizens are increasingly capable of holding their own by knowing when, where and how
to engage in collective action.”

In contrast, Williams (2002a, 2002b, 2003a, 2003b) criticises policy for being too
focussed on VCS (i.e. the third sector approach) and introduces a “fourth sector”
approach of “one- to- one mutuality” or “mutual aid.” Williams (2003a) states the Policy
Action Team Report Number 9;: Community Self- Help by the Home Office (1999)
clearly depicts how the “"third sector” approach of developing community based groups
is viewed as the principal means of developing the community sector and community
participation. However, data (such as the 2000 General Household Survey and the
2001 Home Office Citizenship Survey) reveals that this policy focus cultivates a culture
of engagement, which is unfamiliar to the vast majority of the population and one, which
is currently more prevalent in sffluent neighbourhoods. To foster community
engagement in a manner that builds upon a participatory culture already prevalent in
deprived neighbourhoads, rather than parachuting in a foreign approach, Williams
(2002a) advocates that a policy re- orientation is required. Consequently, Williams
(20023, 2002b, 20033, 2003b) advocates a “fourth sectfor” route that further seeks to
cultivate acts of “one- fo- one reciprocity.” This “fourth secfor” approach to community

engagement is thought to be possible by policy initiatives such as LETSs, time banks
and employee mutuals.

2.3.2 Local Democracy, Representation & Accountability for the Third Sector

At the micro level of local governance the selection and representation of third sector
partners is an important issue because of the very nature of the sector itself. VCS
partners in regeneration partnerships are the ones where the issue of selection arises
most, since the local authority must be involved in partnerships, the private sector has a
different ethos towards partnership working and can choose to become involved (see
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systemic power of urban regime theory), where as the VCS may want to be involved in
a partnership, but may not be chosen, invited or judged reliable or appropriate.

There is currently a gap in academic research and government guidance on how

partnerships should, and actually do, go about selecting VCS partners, but as Wilson &
Charlton (1997) state:

Al a very early stage in the development process, those who onginally conceived the notion of
the partnership will need to decide which individuals snd organisations should be involved in the
initiative. There are no universal rules on this matter, but there must be some general guidelines
that need o be observed in selecting partners.” Wilson & Charlton {1997} p22

Despite this, many urban regeneration partnerships select VCS partners on an ad hoc
basis. Even in areas where some partners are self-selecting, there are still choices to
be made about which organisations from within a sector or interest group to bring on
board. In the limited literature that exists Russell et af (1996) cited in Taylor (1997)
argue that the selection of third sector partners in partnerships depends on the visibility,
strategic position and reputation of the potential players. It is the larger groups (the
second tier umbrella bodies) who are the most likely to be chosen because they are
known to statutory partners, have the resources to participate and can sometimes have
assets to trade (Bailey, 2003). This has led Skelcher et af (1996} to state “investment of
money seems once more to carry greater weight for determining who has a veice than
time, intellect or commitment of people.” p22. Small self-help groups are bypassed as
potential partners because they are vulnerable to the loss of personnel, they may not
have any paid workers or an office base at which they can be contacted, and their
involvement may ebb and flow.

In terms of third sector representativeness and accountability within partnerships, the
sheer diversity of the third sector makes it hard to know if the key actors are
representative of the “community of interest” or “community of place” that a partnership
is ta serve. This is because the local authorities often seek to identify a single
spokesperson to represent users views in all contexts, assuming a consensus of
interests (Morphet, 2008). Mayo (1997) terms this as the "godfather approach.” This
raises considerable difficulties concerning accountability, given the problems of keeping
the “godfather” accountable to the full range of interests he/she is supposed to

represent. The lack of time available to build trust and social capital within partnerships
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can also pull those engaged in the process (the godfathers) away from the rest of the
community that they represent (i.e. they are divorced from their constituency) (Bailey,
2003, Taylor, 1997, Taylor, 2000, Osbarne, 1998, Prior et a/, 1995, Hastings et a/,
1996). There is also a tendency for this “godfather” role to be confined to those already
known to public bodies: “the usual suspecis who hit the ground running.” This causes
those that are involved to feel the burden — "always left to the committed few” and those
that are not involved to feel debarred from involvement. (Carley et al, 2000, p16,
Merphet, 2008).

Third sector partners are also frequently unrepresentative of the communities they
serve because they only have access to fragments of the community, as a result of
their limited social networks. This can often lead to the replication of social exclusion
patterns that regeneration partnerships are intended to tackle. In addition, third sector
organisations are often stereotyped as being less accountable in terms of
representation, financial management and service delivery than more established
organisations of local govemance (Atkinson, 2007). Despite third sector representatives
being accountable to citizens in the neighbourhood, arrangements for reporting back to
the local community and information distribution mechanisms are often weak (Bailey,
2003). Feedback to the community is a huge burden to an individual third sector
representative, requiring a range of time-consuming tasks (such as attending meetings,
translating key decisions into community languages, producing leaflets and distributing
these leaflets. Feedback to the community is also heavily dependent on community
members attending public meetings, which means that at best third sector
representatives are accountable to community activists and at worst paid workers of the

VCS, rather than local residents (Purdue et a/, 2000, Warburton, 1998).

Skeltcher (2000) also states that the differing status of partnership board members also
raises questions of accountability. For example, Skeltcher (2000: 17) identified “board
members who were there as representatives concerned to advance the broad interest
of their agency, but with considerable discretion on the position they tock, delegates
with a mandate, people elected by a particular constituency and those who were
independent members.” This illustrates how different forms and levels of accountability
pertain to different board members in the same partnership. Lowndes (1999) cited in

Blakeley (2003:8) also states that because the legitimacy of each representative often
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comes from a different source; the different mandates are not always mutually
recognised and valued. For example, elected representatives often question community
representatives’ participation because they are perceived to be lacking
representativeness and democratic legitimacy.

2.3.3 Power Relations and the Third Sector

It can be seen from this chapter that for most observers, the most powerful partner still
controls the rules of engagement i.e. the “accountable body” or lead agency, usually a
local government agency (Morphet, 2008). This has led some authors to consider
partnerships as a “one way street, built on power and not trust” (Purdue, 2007, p139).
Lead organisations decide the way the multi- sectoral relationship is constituted, the
sub committees and working groups it has, who will be represented and at what level,
and how the local community will be represented. The structure of a partnership tends
to mirror that of the local autharity since they are usually the "accountable body” with
committees, sub committees, issue based working groups, based on professional and
technical cultures rather than the more informal and participative cultures of the third
sector and the community (Purdue, 2007). Targets and performance criteria are
imposed by central government and interpreted through local authorities as the
“accountable bodies.” Third sector organisations are rarely given the opportunity to
devise bottom-up criteria for monitoring and evaluation (Forrest & Kearns, 1999, Taylor,
1995, Burns & Taylor, 2000).

This imbalance of power within partnerships creates an observable hierarchy of
partners. The “accountable body” has more power in the relationship than other
partners. This role tends to be evenly carved up between local authorities and
“quangos,” and/or “para- state bodies” while the power of VCOs is marginal: they are
peripheral insiders often unable to influence central issues. VCS representatives have
few sanctions, except the threat of withdrawal and once this card has been played
there is little more they can do. This has led to VCS representatives feeling
undervalued because they are not given the same status in discussions; and decisions
are often rubber-stamped at the upper tiers of partnerships, out of the influence of the
community. Often decisions are made before the meetings, "directing” democracy

towards a certain course of action, which favours the elite group. (Bailey, 2003, Nevin &



51

Shiner, 1995, Taylor, 19972, Oatley, 1998, Tilson et a/, 1997, Hall, 2000, Taylor, 1995,
Hastings et a/, 1996)

The lack of power third sector groups have within city politics can be attributed to a
range of issues. In the Charities Aid Foundation (CAF) study cited in Westall (2000) the
unequal balance of powaer is attributed to the way in which the local authority perceives
third sector organisations. When local authorities were asked how they saw the
voluntary sector during the year 2000, 44% of the local authorities saw the voluntary
sector as unprofaessional experts needing local authority support, with only 34%
perceiving them as equal partners. 15% saw the sector as amateurs needing extensive

local authority support and only 8% saw them as professional experts.

Other reasons for the lack of power third sector groups have within partnerships include
their lack of financial and personnel resources, a factor noted within Stone’s (1993)
work on urban regimes. Third sector groups rarely bring financial assets to the
partnership table and are often labelled as the problem that needs to be solved, rather
than concentrating on the knowledge / human capital that community groups can offer.
The low priarity given to third sector involvement by leading stakeholders and the
different cultures and philosophies in their methods of working also ensures their power
in local governance is limited (Taylor, 2000a, McArthur, 1995, Hall, 2000, Purdue,
2001, Duffy & Hutchinson, 1997, Tilson ef al, 1997). It would seem that the cultural
differences between third sector partners and statutory agencies tend o be seen as a
problem to be contained rather than as an opportunity, and containment usually
involves adaopting the culture of the lead partner, which is often the local authority
(Morphet, 2008, Purdue, 2007). Skelcher et al (1996) quote a third sector
representative who stated: “In all the wark I've been involved in, it's us who have had to

put the effort into reaching the Council’s level... They never come down to ours.” p24.

The lack of power third sector groups have within partnerships of local governance can
also be attributed to the fact that the decision making processes i.e. the “mentalities of
government” or the “teachnologies of government,” are often unfamiliar to third sactor
groups. This is because they are based on bureaucratic procedures, involve the
consumption of lengthy reports that are alien to the third sector and the jargon and
technical language used can also cause problems. In Taylor's (1997) study, several

interviewees from the voluntary sector suggested that during initial discussions, they
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felt they were entering uncharted greunds, whilst for others in the initiative it was
familiar territory. Taylor (1997) goes on to suggest that by the time voluntary and
community sector repraesentatives “get up to speed,” key decisions have been taken,
with targets and outputs already laid down and the scope for influence already limited.

Third sector partners can also find pannership meetings intimidating and feel ill 2t ease
with the proceedings. For example, a community reprasentative in the Hastings et af
(1996) study steted: "with s0 many men in suits, it was difficult to find the courage to
speak up. Sometimes, you went along determined to say something this time, but
somehow the meeting wouid be over and you wouldn’t have opened your mouth.” p22.
In addition to these problems, most other partners are in a position to deliver on behalf
of their constituency and therefore, fail to understand the need of third sector

representatives to go back and consult with their communities.

The limited power third sector partners have in partnerships of local govemance can be
further demonstrated by the fact that VCOs tend to be consulted late on in the
partnership process, when the remit and strategy of the bid has aiready been
established. Consequently, the involvement of the VCS is often at the operational/
implementation stage rather than at the strategic level (Purdue, 2007). This is termed
by Mayo (1997} as the “puppet show approach” as they are rasponding to initiatives
rather than being involved in the agenda setting. In extreme cases involvement may be
no more than a signature on a final submission bid, in order {o validate the bid. This is
because the short time scales of initiatives can prevent links being established with
potential third sector partners, resulting in exclusion or inclusion by name only (Purdue,
2007). The exclusion of VCS groups at the beginning of programmes can lead to the
wrong issues being prioritised and resources being misguided and wasted. In contrast,
it is advocated by Hastings et af (1996} that third sector participants are often involved
fully in the formal parts of a partnership initiative, such as board meetings or working
groups. But third sector partners frequently are not involved in the work that is done
informally, “behind the scenes,” by partners negotiating between their different
objectives on a one-to-one basis, what Purdue (2007) refers to as the “local authorities
secretative organisational culture.” By not being involved in these important informal
arenas, it inevitably limits the scale of their influence (Ward, 1997, Duffy & Hutchinson,
1997, Hutchinson, 1994, Taylor, 19972, Hastings et a/, 19986, Diamond, 2001).



Despite the government’s belief that the best way to achieve “"community governance”
is through iong term self- sustaining partnerships or where regimes give the community
a sense of ownership and control in regeneratian and its outcomes, in most
partnerships consultation is controlled by the decision makers. VCS partners are
normally consulted, but only on options that have been carefully constructed by those
with power (i.e. power is "exercised” and not “possessed”). In some cases third sector
participation can amount to lip service only (i.e. participation amounts to insincerity)
(Burns & Taylor, 2000, Bailey, 1990, McArthur, 1995, McArthur, 1993, Lowndes &
Skelcher, 1998).

2.4 Powers, Third Sector and Urban Renewal: Towards a Framework

So far, this chapter discussion has considered notions that nat only is power moving
“downwards” and “outwards” to include the VCS, but also is simultaneously moving
“‘upwards” ta government institutians, illustrating the co-existence of centralisation and
decentralisation. At the local or neighbaurhood level citizens can play different roles,
draw on different resources and have their participation affected by a lack of capacity
(social capital) and/ or prevailing power relationships.

We have also seen that the notion of the third sector and its role in regeneration
emerges from & number of ideclogical and political roots, most of which draw attention
to power relationships and the capacity for such organisations to act. Central to these
debates are which types or forms of power are most important in the neighbourhood
renewal and modernising local government agenda, and in addition, how this
theoretical discussion can be drawn together to create a framework or starting point to
translate these ideas through and shape the study. Consequently, | now turn to the
theories of power discussed earlier in this chapter and consider their significance in the
local government and local governance agenda and how they have assisted in the
generation of the research guestions for this study on local governance, community
participation and regeneration.

Weber’s notion of “power as passessed” is important in the neighbaurhood renewal and
modernising local government agenda because here power is seen as direct,

observable actions of governing bodies and visible relationships through which people
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wield their legitimate powers. This raises a number of basic questions for the third
sector: who determines the rules of the parinership? What is the balance of power
within the partnership? Where in the process are communities involved and at what
level and who benefits from participation? (see Table 2.7)

Foucault's ideas of "governmentality” and “power as exercised” are important because
“‘governmentality” provides a conceptual tool to allow us to examine issues such as
community subjectives, the strategies, tactics and techniques of government, the
changing nature of welfare state systems and conceptions of citizen's rights and
responsibilities in contemporary society. As Raco (2003) stated: “Notions of
“‘governmentality” give us real insights into the logic of neo- liberal governance (or
advanced liberalism) and can help to explain what it is that regimes, such as the “third
way” agenda of the New Labour administration, are seeking to achieve with their
programmes of welfare reform, law and order strategies and economic policies. It also
critically gives us new conceptual and practical tools that enable us to develop
alternative agendas and ways of thinking."

The use of the notion of “governmentality” in the context of “community governance”
presents an original contribution because there has been limited application of
Faucauldian perspectives to examine contemporary regeneration issues, such as
power relationships within partnerships. Foucault's notion of “power as exercised” is
also important because it indicates power is indirect, working through practices
internalised by individuals who bring themselves into line (i.e. self regulation). This
raises a number of basic questions for the third sector: How is power exercised and
through what means? How effective is participatory decision- making? How much
influence do communities have? What is the expected and actual contribution/ role of
the third sector and how does power circulate through a partnership’s organisational
practices? (see Table 2.7)



Table 2.7 Piecing Together a Weberian & Foucauldian Approach to Power
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Questions Theoretical Claims Evidence Questions
Raises for Third
Sector
Weber *» Who holds » Domination by e The visible * Who has
power? authorily involves actions of determined the
«  Who controls the imposition of governing rules of the
the rule- rule- bound bodies. partnership?
making constraints onthe | «  The forms of * Whatis the balance
machinery? context of others. expertise and of power within the
¢ Bureaucratic institutional partnership?
power is rational, authority drawn | «  Where in the
top- down affair upon. process are
with clearly e Therule communities
defined lines of making involved & at what
authority and process. level?
delegation. * What investment is
made in developing
& sustaining
community
participation?

s Who benefits from
participation?

s What barriers are
there to
participation?

Foucault | « How is power e Domination s« The indirect

exercised?

¢ How does

power
circulate?

works on the
basis of self-
resistant rather
than external
constraint,
People bring
themselves to
order.

o Poweris
proactive; it is
brought to bear
an people's
actions, closing
down rather than
opening up
possibilities.

techniques and
practices,
which routinely
“govern” our
lives.

o The ideas and
accepted
“truths” which
influence our
behaviour.

¢ How much
influence & control
do communities
have?

« How strong is the
leadership within
partnerships for
community
participation?

¢ How effective is
panrticipatory
decision- making?

e Whatis the
expected
contribution of the
third sector?

e How does the third
sector see their role
(multiple views)?
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Table 2.8: Lukes (1974} Three Dimensions of Power & the Third Sector

The Three Dimensijons of
Paower

Description

Examples

The Cne Dimensional View

Focuses on whose views
prevailed in decision- making.

In urban regeneration
partnerships the
Accountable Body's views
prevail in the decision-
making process. They
decide the way the multi-
sectoral relationship is
constituted, who will be
represented and at what
level.

The Two Dimensional View

Involves examining both decision-
making and non- decision-
making. This dimension of power
recognises that non- decision
making may also be an exercise
of power, as failure or refusal to
act may be evidence of
inequalities of power.

The “Mobilisation ot bias” in
regeneration partnerships
strongly favours the public
sector. While the third
sector lacks the financial
and personnel resources
required to effectively
participate.

A third sector partner may
tail to act because they
anticipate the Accountable
Body's reaction.

The Three Dimensional View

Ability to control the political
agenda by the ability to
manipulate people's needs and
preferences.

VCOs tend to he consulted
only on options that have
been carefully constructed
by those with power.

The third sector may have
gnevances with other
partnership members over
the decision- making
process, but they are covert
and thus result in latent
conflict,

Lukes (1974) “three dimensions of power” are also important to this study because they

show many similarities to the Weberian and Foucauldian approaches to power,

particuiarly the distinction between observable and indirect power. For example, the

“one- dimensional view of power” is much the same as Weber's “power as possessed”

as it focuses on who prevails in decision making, where there is observable conflict (i.e.

actual, concrete pbservable behaviour), thus raising similar questions for the third

sector as Weber’s work does. The "two-dimensional view of power” refers to the

“mobilisation of bias,” similar to urban regime theory’s “systemic power,” and raises a

number of questions: Does the third sector engage in non- decision making and is the
third sector affected by the "mobilisation of bias" (see Table 2.8) The “three-
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dimensional view of power’ has elements of the Foucauldian approach as this
dimension is concerned with how potential issues are kept out of politics whether
through institutional practices or through individual decisions (i.e. self governing and the
techniques of government). This dimension is also important becsuse it raises the issue
that power is not only exercised in situations of conflict. This raises questions as to
whether multi- sectoral relationships are atways conflictual and can power struggles
always be identified.

“Urban regime theary” is useful to this study in that though its emphasis upon local
politics and interests, it focuses attention upon questions relating to the nature of the
relstionship between partners, the composition of the partnership, the resources
partners bring to the partnership, and most importantly, what the systemic advantage of
certain interesis implies for the nature of regeneration and the forms of power that
dominate the modern system of governance. Urban regime theory’s conceptualisation
of power also provides a framework for understanding local processes of partnership
arrangements as it accounts for the lack of influence of the VCS by illustrating these
groups are not endowed with the resources associated with either “systemic” or
“command power.”
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Figure 2.2: Connections with Power and Phases towards Governance Model
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The varying “modes of power” identified in Table 2.3 can be used as 3 means to think
about those "modes of power” which dominated the local government phase and the
subsequent shift towards local governance. Links can also be made with the “modes of
power” in the local government phase (coercion, domination and bureaucratic power)
with Weber's “power as possessed,” whilst the “modes of power,” which characterise
the local governance phase (manipulation, persuasion, authority and provocation)
appear particularly linked 1o Foucault's “power as exercised” and Lukes “three-

dimensional power.” These links are demonstrated in Figure 2.2.

To summarise Figure 2.2 shows the links and similarities between the theories of power
covered in this chapter. This theoretical framework, which draws upon the ideas of
Weber, Foucault and Lukes is used in the thesis as a source of questions, which were
used ta guicde data collection and interpretation. it is the intention of the next chapter to
show how this theoretical framework contributes substantially to the creation of the
research questions around which the thesis is organised and influences the choice of
methodological approaches taken to answering these questions.
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CHAPTER 3
THE METHODOLOGICAL APPROACH

3. INTRODUCTION

This research focuses on “community participation” in urban regeneration decision
making processes taking place in the North London sub region: an area with significant
socio- economic problems that has been the object of an array of urban regeneration
initiatives. The research questions, which underpin this thesis, are addressed using a
five stage methodological process. The research process goes from the theory of
community participation to the practice of urban regeneration. The ultimate aim is to
examine how theory (ideclogies and ideas) are converted into practicable policies and
the inevitable “warping” of these as part of the implementation process in a specific
spatial- temporal setting, which shapes the inherent power imbalance between different
sectoral stakeholders.

| draw upon Maxwell's (1996) model of qualitative research design, which illustrates the
interactive nature of the relationship among the key design elements in order to
describe the research design of this study and its evolution. Maxwell’'s (1996) model
comprises five components that make up the underlying structure guiding qualitative
research and the interactive process between them: purposes, conceptual context,
research questions, methods and validity. Perhaps most importantly Maxwell's model of
research stresses the need for the design framework to be flexible. This is because the
research design in qualitative research is an iterative process that involves “tacking”
(Geertz, 1976, p235) back and forth between these different components of the design,

assessing the implications for each as changes take place as the research proceeds.

Figure 3.1 presents the relationship between the five componenis of a qualitative
research design as an hourglass with the lines between the components representing
the most important two- way ties of influence/ implication. The upper triangle of the
model is the “external” aspect of the design (i.e. it includes the goals, experiences,
knowledge, assumptions and theory to the study and its design). For example, the
research questions have a clear relationship to the purpose of this study and are
informed by what is already known about power, the third sector and urban renewal
(i.e. the theoretical tools). Simultaneously, the purposes of this study are informed by

the relevant theoretical literature, while the choice of relevant theory and knowledge
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depends on both the purposes and the research questions (Maxwell, 1996). The
research questions are the centre of the model as they connect the two halves of the
design and inform all the other components. The bottom triangle of the model is the
“internal” aspect of the design (i.e. it includes the actual activities that are carried out
and the processes that it goes through to develop and test conclusions). The research
methods adopted enable the research questions to be answered and for plausible

“validity threats” to the answers to the research questions to be addressed (Maxwell,
1996).

Figure 3.1: Interactive Research Design Source: Maxwell (1996) pp4-5

Conceptual

Purposes Context
\/ Research Questions ..
/
Methods ‘ Validity

The aim of this chapter is to firstly, address the purpose of researching power relations
in the regeneration process. Secondly, to devise a framework from the theoretical
literature (conceptual framework) reviewed in Chapter 2. A closer look is then taken at
the thesis' research questions in order to identify the reasons behind such questioning
and the implications this has on the choice of data collection methods and analysis.
Thirdly, it aims to discuss the qualitative research approach that has been adopted to
study power relations in the regeneration process. This includes a review of national
policy documents in order to understand how “power is possessed” and empirical case
study fieldwork, entailing participant observation, questionnaires, semi- structured
interviews and the collection of local documentary material in order to understand how

‘power is exercised” on the ground. Here the usefulness of each of these research
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methods to the study and their generic strengths snd wesknesses will be reviewed. In
addition, information regarding the study area will be documented, which will incliude
the nature of the research participants and sampling decisions. Finally, the techniques
of analysis for each research methed (policy decuments, participant observation,
questionnaires and semi- structured interviews) will be reviewed. The chapter
concludes with & discussion of validity threats and ethical considerations in the
empirical work.

3.1 Purpose of Researching Power Relations in the Regeneration Process

Good governance is based in part, on clear links and communication routes between
the governed and those taking decisions on their behalf. There are a number of ways in
which these mechanisms for dialogue can be encouraged. These range from ensuring
that the governing bodies are representative of the constituencies, to the establishment
of a variety of participation mechanisms outside of the formal structures. However, for
this to be achieved decision- making must be informed by the experience, views and
aspirations of all community stakeholders. In reality, it is evident that some voices are
heard above others, through a complex and somewhat invisible mix of fsctors. Despite
these clear results the mechanisms of power, the dynamics of influence and the
perpetuation of the “status quo” are more difficult to unravel snd have therefore, often
keen ignored in the literature. Consequently, the ultimate geal of this study is driven by
my political passion to explore the situation that currently exists in this new wave of
local governance, whereby the unequal balance of power hetween statutory
organisations and the third sector in urban regeneration and local government decision

making is accepted as given, and the mechanisms at work overlooked.

The issues this research is intended to iluminate, and the practices it will influence,
include the need to better understand:

e The nature of the power relationships, which exist between statutory
organisations and the third sector in urban regeneration decision making, as

well as why this imbalance of power happens.

+ The types or modes of power that manifest themselves in these relationships
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* Why some groups are consisiently not “at the table” and others
disproportionately represented

« How to unlock the potential of groups who are actively contributing to their
communities, but are not able to influence decision- making or access positions
of authority.

e The meanings local actors attach to the terms "community” and "community
participation” and how they interpret these meanings into practice, since this will
ultimately affect the level/ types of power that the third sector is given in urban
regeneration decision- making processes.

+ The history and patterns of "community participation” so as to identify how past
practices between the statutory organisations and the third sector influence the
contemporary situation.

» The barriers that prevent third sector organisations effectively participating in
urban regeneration decision- making {e.g. practical, cultural, knowledge barriers
efc.), because there are power dimensions to each of these barriers.

* The significant differences of motivation and expectation between communities
in relation to governance and influence

This research also has a practical or policy purpose. This is because by accomplishing
a better understanding of the nature of the power imbalances that exist between the
statutory organisations and the third sector in urban regeneration decision making
processes, the changes required for more effective “community participation” in the
policy process can be identified, and more appropriate solutions will he able to be
proposed. Therefore, this research will meet 2 valuable need in the regeneration arena
for practitioners, local government officials, third sector representatives and community
consultants.

A predominantly qualitative approach is necessary for this study because it is
concerned with the ways in which the third sector respond to the extemal realties of
power at the micro- level. This research looks at the way in which respondents
knowledge, action and conscicusness help them to redefine the situation or constraints,

to accommeodate themselves in the policy process (Gaventa & Cornwall, 2001).
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Consequently, the nature of the research purposes has determined the choice of a
qualitative research design as the most appropriate to accommaodate such analysis.
Qualitative research is traditionally used to understand meanings that respondents give
to events, situations and actions they are involved in. Meanings are mediated mainly
through language and actions and reside in social practices; therefore the qualitative
research methods adopted include those, which address both language and actions
(Bryman, 2001). Qualitative methodology employs a research procedure that produces
descriptive data; presented in the respondents’ own words their views and experiences.
It aims to understand people, not to measure them, allowing the researcher to get close
to the respondent’s experiences, feelings, attitudes, values and opinions. Researching
people in their natural settings also provides a deeper understanding and a more
realistic view of a respondent’s world. Qualitative methodology also gives the
researcher the flexibility to adapt the inquiry as their understanding in the field deepens.
Respondents are not reduced to variables, but are seen as parts of the whole process,
even an ongoing and incomplete process. Reducing pecople to numerical symbols and
statistical figures (as in the quantilative approach) results in the loss of a perception of
the subjective and unfinished nature of human behaviour {Bryman, 2001, May, 2001,
Sarantakos, 1998, May, 2001, Hakim, 2000).

Firstly, | wanted to be able to understand the meanings that third sector and statutory
organisations assign to events, situations and actions that take place as part of the
operation of Community Empowerment Networks and Local Strategic Partnerships and
the accounts that they give of these experiences. By studying events such as these |
was able to see how third sector and statutory organisations behave and make sense
of their interactions and how their understandings and experience influence their
behaviour. Saecondly, an understanding of the contexi within which the third sector and
statutory organisations act and the influence that Community Empowerment Networks
and Local Strategic Partnerships have on their actions was important, as by doing this,
one was able to understand how actions, meanings and events were shaped by the
unique time and place specific circumstances in which they occurred.

Thirdly, this research was concerned with “local causality” explanations, also known as
"process theory” (Mohr, 1982) or "case orientated methods” (Ragin, 1987), i.e. the
actual events, and the processes of decision making at these events that led to specific

outcomes. The inductive and exploratory nature of qualitative research also provided
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me with the opportunity to identify unanticipated influences of these power
relationships. Considering the complexity of the issues raised by community
participation and its implementation in urban regeneration it was essential to adopt a
research approach that allowed for exploration of unanticipated factors in an evolving

and dynamic political process.

Despite the strengths of a qualitative approach to research there is a need to be aware
of the inherent limitations of utilising this method of inquiry. For example, the
subjectivity of qualitative methodology can reduce the reliability of the data. Qualitative
data are also criticised for lack of representativeness and generalisability of findings. in
addition, it is often difficult for the researcher to remain detached fram their
respondents, as they enter the personal sphere of their subjects. Finally, qualitative
research is very time consuming and there is a risk of collecting meaningless and
useless information (Bryman, 2001, May, 2001, Sarantakos, 1998, Robson, 1993),

3.2 Conceptual Context/ Theoretical Framework

The systems of concepts, assumptions, expectations, beliefs and thecries that support
and inform this study include my own experimental knowledge, existing theory and
research, pilot and exploratory research.

3.2.1 Own Experimental Knowledge and Existing Research

My previous research work in the field of urban regeneration identified a series of
interlocking tensions that are created by invoiving the third sector within partnership
working. Four main tensions appeared particularly significant: why third sector partners
are involved in partnerships, the balance of power within partnerships, the capacity of
the third sector; and representational and accountability issues, including the selection
process of the third sector partners. | also have experience of being a recipient of
services provided by a voluntary sector organisation which has made me aware of the
real understanding of community needs that such organisations can offer, and of the
political difficulties they face in sustaining the services they provide without assistance
from government agencies.



66

3.2.2 Pilot and Exploratory Research

Preliminary work consisted of a scoping study of the participatory mechanisms in
operation in the North London sub region, which entailed unstructured interviews and
telephone interviews (see later in this chapter for further detaiis). The scoping study,
which was later reinforced by the review of urban regeneration policy documents (see
Chapter 4) revealed:

s There are conditions or issues of empowerment (local authority v community)

» ltis unclear what is meant by “community involvement,” even among the actors/
agencies involved.

a There is evidence of devolution and centralisation simultaneously

* Community involvement is seen as intrinsically a “good” thing by most of those
locally engaged in urban regeneration.

» More is expected of deprived neighbourhoods than affluent neighbourhoods in
terms of community involvement

» Theory and practice contradictions are apparent

3.3 Research Questions

Taking the research questions outlined in Chapter 1, it is possible to use the “Method
Matrix” in order to identify the reasons behind such questioning and the implications
this has on the choice of data collection methods and analysis (see Table 3.1).
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Tabie 3.1: Connections between Research Queastions, Methods and Modes of Analysis

What do | naed to know?

Why do | naad

What kind of data

What kind of analysis will

to know this? will answer these be adopted?
guestions?
How is the third sector conceptualised in lecal governance? To know how Literature review of Conceptual
these terms link theoretical discourse
together

What is the nature ond extent of voluntary and community sector
participation in urban regeneration policy?

How and why has voluntary and caommunity sector porticipation evolved in the
urban regeneration arena?

What are the contrasting discourses {end definitions) of the “voluntary and
community sector,” and “community involvement” that underpins urban policy?

What are the intellectual ond practical contradictions of the emerging urban
policy framework?

To identify how

conception of key
terms contributes
to levels of power

Review of policy
documents

Conceptual and discourse

With reference to the Community Empowerment Networks (CENs) and Local
Strategic Partnerships (LSPs) in Enfield and Haringey:

How is the strategic infrastructure of the CENs created end established?
How are agendos and priorities of the community set and how much infivence
do VCOs have in this process?

Who "actively” participates in CENs and who does not and why?

Does the competence/ capabilities of community representatives contribute
to their level of power in the decision making process?

How do VCOs see their new roles in service delivery developing and what are
the danaers?

To identify power
dimensions to
participation

Participant
abservations,
questionnaire and
semi- structured
interviews

Conceptual and contextual

With reference to the Community Empowerment Networks (CENs) and Local
Strategic Partnerships (L5Ps) in Enfield and Haringey:

How do local conditions {local political subcultures) influence and affect the
evolution of CENs?

How do these local political cultures relate to ongoing "discourses” of local
governance/ palitics {(agonistic debate}?

To identify the
impartence of
local conditions to
participation

Semi structured
interviews and
theoretical discourse

Conceptual and contextual
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3.4 Research Methods: A Five- Stage Process

The methodology is a “staged sequence” of complementary approaches to gathering
and interpreting the evidence needed to answer the research questions (see Table
3.2).

Table 3.2: Summary of the Five Siage Research Methods Process

Stage | Research Method Explanation

1 Review of policy documents | Conceptualisations ot key terms contributes to levels
of power, particularly positional and functional power
which is possessed

2 Scoping Study To provide background information on the
participaiory mechanisms in operation, to identify the
issues thal are linked to community participation, to
present the research to potential respondents and the
feasibility of researching them

3 Participant Observation To truly understand the exercise of power it must be
experienced first hand. Rapport needs to be
established over a petiod of time with third sector
organisations before they will co-operate, because
they are often suspicious of researchers because of
the lack of sensitivity that is often given towards
community politics.

4 Questionnaires To provide baseline data that does not currently exist
in the two case study areas on voluntary and
community organisations and the effectiveness of
Community Empowermeant Networks.

To provide a sampling frame for semi - structured
interviews participants

To open new theoretical perspectives

5 Semi structured Interviews | Obtain further in-depth data on the exercise of power
from key players

Assess process of participation agenda in specific
time/place settings

3.4.1 Stage 1: Review of Policy Documents

The first way in which this thesis looked at power was through the discourse of
language (see Chapter 4). This inveolved looking at how ideas of “community
participation” were constructed in the urban regeneration policy agenda (i.e. the ways in
which people, namely govemment and institutions talked about, thought about,
represented and used the term community involvement). The review of policy
documents allowed the identification of how policy translated on the ground because
the role of language in the policy process is the medium through which policy issues

and processes are shaped and ultimately social reality is constructed. In addition,
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examining discourses of “community” helped to expose who were the “insiders” and
who were “outsiders” in the urban regeneration policy process. Words and phrases
such as “community participation,” “community” and the "voluntary sector” have
meanings that are organised into “Discursive practices” (systems and institutions)
which connect meaning, power and knowledge together. Therefore, indicating that the
different sectoral stakeholders are drawn into relations of power as they construct
meanings, which in turn makes them who they are (Foucault, 1980, Parker, 1999,
Macdonell, 1986, Wood & Kroger, 2000).

When carrying out the review of policy documents in Chapter 4 three key aspects of
language are focussed upon "contradiction,” “construction,” and "practice” (see Box
3.1). ltis important to note that my position as the researcher was equally important to
this process because essentially | became part of the text and had to take responsibility

for my own activity in the construction of meaning that | assigned to such terms.

Box 3.1 Key aspects of Language in Critical Text Work Source: Parker (1999) pp6-7

Contradiction — The different meanings that are at work in the text
s Dominant meanings of concepts {part of ideclogy/ thought).
+« Subordinate meanings of concepis (resistance)

Construction — The way in which meanings are socially constructed.

Practice — The contradictory systems of meaning in practice

o The political functions of texts - When people struggle to make sense of texts people push at
the limits of what is socially constructed and actively construct something different.

Several key ideas surrounding “discourse” inform the analysis adopted in Chapter 4.
Firstly, models of discourses of "community” identified by Imrie & Raco (2003), Nash
{2002) and Taylor {2002) were brought together in a single typology of "community,”
and used to identify which discourses of "community” can be associated with urban
policies of the Third Way. Secondly, the six community involvement principles that
Chanan (2003} identified in the White Paper Qur Towns and Cities were used to
identify whether such "community involvement” principles could be translated into key
urban policies under New Labour and indeed whether a triangle of mutually enhancing

“‘community involvement” objectives could be identified in these policies.

It became apparent from the review of policy documents in Chapter 4 that discourse
analysis could only take the study of power relationships in urban regeneration so far,
making it necessary to adopt other research method techniques, namely, participant
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abservation, questionnaires and semi structured interviews in order to identify how
power was exercised on the ground.

3.4.2 Stage 2: The Scoping Study

The second stage of the data collection strategy for this thesis involved doing case
study research. Case studies are defined by Yin (1994) as "an empirical inquiry that
investigates a contemporary phenomenon within its real life context.” p13. The case
study approach was chosen because it provides insights into how stakeholder
relationships happen/ work/ do work in a real life situation. It allows detailed
consideration of how decision-making processes work, how these pattems are lived out
and how the policy rhetoric (the ideal) is converted into practice at the local level. Case
studies are slso good for showing how factors and circumstances come together over
time, as one factor alone is unlikely to be the cause of limited third sectar participation
within urban regeneration initiatives. Case studies can also be used to illustrate
patterns identified in the literature or show variations to these patterns identified in the
wider literature (Yin, 1994, Kane & O'Reilly- De Brun, 2001, Gomm et al, 2000). Two
case studies were chosen to complement each other and draw out the different ways in
which the third sector panticipates in urban regeneration initistives and how the
problems manifest themselves in each case.

Despite the strengths of the case study approach there is a need to be aware of the
inherent limitations of utilising this method of inquiry. As a research endeavour case
studies have often been viewed as 3 less desirable form of inquiry, because of the lack
of rigor in case study resesrch in the past, where equivocal evidence or biased views
were allowed to influence the direction of their findings and conclusions. Case studies
are also criticised for being time consuming and providing little basis for scientific
generalisation, despite generalisations between similar cases being possible. This is
because a detailed understanding of the situation is considered more important than a
representative picture (Yin, 1994, Kane & O'Reilly- De Brun, 2001, Gomm et al, 2000).

The North London sub region was identified as the area of study based on a scoping
study, which comprised of interviews with key informants in the four North Landon
horoughs of Barnet, Enfield, Haringey and Waltham Forest. The aim of the scoping
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study was to obtain background information on the participatory mechanisms in
operation, to identify the issues linked to community participation, to present the
research to potential respondents, and on the basis of their interest, to set up
relationships that would allow participant observation of community meetings and
access to potential key respondents for interviewing. A list of semi-structured interviews

and telephone interviews conducted for the scoping study can be found in Appendix A.

The scoping study revealed a range of community participation mechanisms were in
operation in the North London Sub Region (see Table 3.3). it also identified the key

issues facing these mechanisms at the time and the feasibility of researching therm.

Table 3.3: Community Participation Mechanisms in operation in the North London Sub
Region: 2004

Community Participation Mechanisms
North LSP | CEN | NRF& [ NDC | Area SRB | Residents/ | VCO Youth
London CEF Forums/ Citizen Forum | Assembly
Boroughs Assemblies/ Panels
Community
Councils
Barnet
Enfield . * * * * 3
Haringey | * > * * * *
Waltham | * * * * * * *
Forest

The scoping study identified several layers of governance within the locality; at the sub-
regional level, the North London Strategic Alliance (NLSA), is a sub regional
partnership that all four boroughs are members of. The Local Strategic Partnerships
{LSPs) were a second tier of governance with the LSPs in Barnet, Enfield, Haringey
and Waltham Forest all demonstrating different levels of development, with each
experiencing a range of difficulties in their setting up of their CENs. For example, the
Enfield Strategic Partnership and the Enfield Community Empowerment Network
(ECEN) were both well developed, but ECEN appeared to have some representational
issues regarding BME groups. Waltham Forest Strategic Partnership was substantially
developed, but there were problems with Waltham Forest's Community Empowerment
Network because the umbrella body responsible for it (Waltham Forest Voluntary
Action) was overworked, suggesting that issues regarding the capacity of the third
sector were a particular problem here. HarCEN, Haringey’s Community Empowerment

Network was very much in its infancy at the time of the scoping study, where as Barnet
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a non- NRF funded borough, with no statutory obligation to set up a CEN had set up an
LSP in order to respond to the cumrent government agenda more effectively and
efficiently. The scoping study also revealed the existence of various Neighbourhood
Forums/ Assemblies or Community Councils which were to feed into the LSP
structures, as a third tier of governance.

From the scoping study several potential areas of interest to this research were
identified. Initially, the SRB pragrammes in Haringey (Joining Up Northumbertand Park,
West Green Leaming Neighbourhood and the Finsbury Park Partnership) looked
potentially interesting because they were held up as innovative examples of
neighbourhood management {ihe third tier of governance). The SRB programmes
situated in Haringey were also supported by a Neighbourhood Resource Centre, which
would have provided a good point of contact for the primary data collection. However,
SRB programmes at the fime of the scoping study were developing their “exit
strategies” as these programmes came to an end. Secondly, Haringey's New Deal for
Communities entitled “the Bridge” was of interest, but the LSPs and CENs were more
clearly identifiable as a tier of governance operating throughout the borough and
because Haringey was the only borough in the North London Sub Region to have an
NDC there was no scope for comparative work. Lastly, the scoping study identified that
Resident’s/ Citizen's Panels were limited to postal survey questionnaires with a very
limited level of resident participation. This would have provided limited scope for
investigation.

| felt that by looking at a range of different community participation mechanisms in
operation in the North London Sub Region | would be in danger of finding out a little
about lots of different initiatives in the North London Sub Region and not having any
substantial or rich case studies. Consequently, | decided to look at CENs and their
associated LSPs in two of the four ocalities: Haringey and Enfield. Haringey was
chosen because of its unique history regarding the relationship between the statutory
and voluntary sector and its innovative, but somewhat “chaotic” demacracy. It is also
one of only two CENs in the UK to be an independent body. In contrast, Enfieid was
chosen because its CEN demonstrates an “organised” form of democracy and is held
up as an example of good practice, with many other CENs (including Haringey)
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contacting it for advice on how to do things. Thus together, Haringey and Enfield CENs
appear to provide contrasting case studies.

In line with Maxwell's (1996) model the research design and methodology of this thesis
evolved and have been altered as some initial elements have become weaker and new
insights have emerged influencing methodological choices. For example, the results of
the interviews conducted for the scoping study highlighted some important elements.
This included the discrepancies between the meanings research participants at the
local level attached to temms such as “community,” "community participation” and the
“voluntary and community sectors” and those that can be interpreted in the national
policy literature. It also illustrated that the way local actors interpreted such key terms
influenced the level of decision- making power that third sector groups received. The
scoping study also highlighted that empowerment of the community in regeneration
was “conditional.”

This revealed a gap between the discourse and the assumptions found in the policy
literature and the situation on the ground. As a consequence of these findings the
purpose of the research had to be reviewed in order to ensure such an important
aspect would be taken into consideration. | returned, therefore, to the theories and
typologies informing the research to find the necessary material to address these
issues. Practical difficulties of limited accessibility to specific contacts as a result of
“‘gatekeepers” also affected the initial research design, which subsequently resulted in
revisiting the research questions and the data collection methods to answer these
questions.

In the design of the interviews for the scoping study a key consideration was the level
of structure/ formality required because structured interviews offer comparabhility, while
less structured interviews offer contextual understanding of complex issues. Less
structured interviews were used during the scaping study of community participation
mechanism within the North London sub region because this was intended to be
exploratory. The aim was to gain information about the community participation
mechanisms in gperation in the study area and the feasibility of researching these, as
well as which areas or topics were important and of central significance to the research,

before embarking on designing 8 more precise method of data collection. Therefore,
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the scoping study guided the research pracess and the research questions and
informed the design of the fieldwork methadology. For the fieldwork itself, semi
structured interviews were employed because there was a need far participants to
answer specific core questions and also because of time constraints imposed on the
data collection.

3.4.3 Stage 3: Participant Observation

Participant observation was chasen primarily because of the need to understand the
cantext of a complex situation. Rapport needed to be established over a period of time
befare peaple wauld co-operate, because third sector partners are often suspicious of
researchers, partly due to the lack of sensitivity that is often given towards community
politics. Participant observation essentially involves three care elements: (1)
participating on a long term basis in a natural setting, (2) using a flexible open ended
approach based on induction (allowing data to unfold) and (3) drawing on research
techniques not just watching and deing, but listening, asking and looking at documents.
This combination of lang exposure, tnangulation and first hand empirical data pravided
insights not easily available through other research methods. For example, in
interviews/ surveys a respondent is asked for an account / to relate their experience.
The researcher does not personally experience the event. The basis of participant
abservation is that as researchers experience events themseives, they attain a deeper
understanding. Participant observation generates information rich/ in-depth: case
specific to time and place, contextual, process, behavioural, as well as factual and
attitudinal data

Participant observation is useful for this thesis because a central concern of this study
is haw power relationships operate in reality. Thus “direct participant observation” was
the only plausible way to try to understand the ideas that shape these relationships and
what they mean for third sector partners. The aim of participant observation in this
study was ta describe the setting of the Community Empowerment Network and Local
Strategic Partnership meetings, the decision making processes that took place (how
participants were moativated) and the behaviours and interactions of the key
stakeholders (who spoke up, who remained silent or whom was called upon by others).
Participant ocbservation is also useful to discover whether peaple do what they say they
do, or behave in the way they claim to behave. Thus, it is an invaluable methad for the
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study of community participation, where there is a considerable gap between the ideal
(the policy rhetoric of community participation) and the reality of practice {what
stakeholders actually do on the ground).

It is often assumed that participant cbservation is mainly useful for obtaining
descriptions of events and behaviour, whereas interviews are mainly usefui tor
obtaining perspectives. This is a misconception because the immediate results of
participant abservation are indeed descriptive, but it is also equally true of interviewing,
because it gives a description of what is said, not a direct understanding of participant's
perspectives. Generating an interpretation of participants perspectives requires
inference from descriptions (Punch, 1998). Therefore, participant observation enabled
me to draw inferences about respondents and meanings and perspectives that could
not be obtained by relying exclusively on interview data. This is especially true for
getting at tacit undersiandings and aspects of respondent's perspectives that they were
reluctant to state directly in an interview.

Participant abservations of Community Empowerment Network and Local Strategic
Partnership meetings were used to collect data on the context in which respondents
interact to reach decisions. Data collected comprised of field notes together with
agendas, minutes of meetings and Community Empowermeant Network
Representatives training course materials. Participant observation was made possible
on the hasis of different agreements with research participants organised on both long
term and single agreements. A list of the participant observations that took place in the
two case study areas to date can be found in Appendix B.

There are many generic strengths of using ethnographic research methods such as
participant cbservation. Firstly, it enables a contemporary phenomenon (such as
community participation within urban regeneration) to be investigated within its real life
context, providing insights into how the phenomenon works and operates in a real life
situation, allowing a better understanding of complex processes, relationships,
interactions and behaviours in a Iarger context. Secondly, the “thick descriptions” often
used in participant observation findings also provides an in-depth understanding of the
culture of the different sectors from the “inside” in terms that the participants use to

describe what is going on. This enables the researcher to get close to the reality of the
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sacial phenomena in ways that are not feasible with experiments or survey research
methods. Thirdly, the research process of participant observation work is inductive/
discovary based rather than being limited to explicit hypothesises. Finally, ethnographic
accounts are written in a style that gives the reader the impression that you are
observing the scene being described, making the study interesting and understandable
to non- academics and readers that are unfamiliar with the study (Fetterman, 1998,
Hammesley, 1998, Cook & Crang, 1995, Raobscon, 2002).

Despite these strengths of the participant observation approach same inherent
limitations of utilising this method of enquiry can be identified. For example, participant
abservation is subjective, and can be subject to bias, because the cbserver can never
pass by entirely unnoticed and its results rely on the researcher’s interpretation of what
is seen. Thus, participant observation is an obtrusive research method where the
researcher becomes part of the situatian and therefare, has an effect on it, what
Bryman (2001) terms as a ‘reactive effect,” where the participants know that a person
is conducting research and that they are the focus of the investigation. This awareness
may influence how participants respond, affecting the data collected. The three
components of the “reactive effect” related to participant observation include: (1) “the
guinea pig effect” — participants are aware of being observed and want to create a good
impression or feel inclined to behave in ways they would net normally, (2) “role
selection” — participants seek out cues about the aims of the research and behave
accordingly to those perceptions and (3) “measurement as a change agent” — the very
fact that a researcher is in a setting in which na researcher is normally present may
cause things to be different and as a conseguence influence behaviour. The “reactive
effect” draws attention to the fact that if people adjust according to the observer’s
presence their behavicur would have to be considered atypical. Raising the question as
to whether we can consider the results indicative of what happens in reality and how
valid the results are.

it is alsa important to be aware that participant observation has several practical

difficulties, which include access in terms of entry and acceptance, personal affinity
(having an emphatic understanding), reflexivity in interpretations and analysis, and
authenticity. The researcher also imposes their own reality on the account causing

reliability of the data to be sometimes questioned in terms of intra abserver
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consistency, and the level of consistency of the application of the observation schedule
over time is also an issue, as people behave differently on different occasions and in
different contexts. In addition, observer fatigue and lapses in attention by the
researcher are common. Researchers can get over involved with the people being
studied, possibly disturbing and changing the natural setting and hence compromising
the quality of the research. Researchers have alsa been known to "go native” resulting
in them discontinuing the study or moving from the role of researcher to advocate.
However, it is important to note that participant observation researchers believe in order
to truly grasp the experiences of the subjects from their point of view; the researcher
has to enter into a relationship with them and hence disturb the natural setting. And in
any case as Fetterman (1998: 36) states “given time people farget their "“company”
behaviour and fall back into familiar patterns of behaviour.” This suggests that by and
large respondents became accustomed to being observed, so the researcher becomes
less intrusive the longer they are present. In addition, the time to collect the data can be
very extensive, extending over a number of years, requiring considerable experience
and a resilient personality because there is a need to adapt the technique as the
situation evalves.

Also generalisations and replicability of findings are often difficult in participant
observation research because of the small settings/ samples used. Therefore, the
results may not be useful beyond the immediate setting. Finally, as a consequence of
the explanatory nature of participant observation there can often be differences
between the original focus of the research and the reports produced. Far example,
there may be a discrepancy between the terms in which the research facus is justified
and the matives that originally inspired the research (Fetterman, 1898, Hammesley,
1998, Cook & Crang, 1995, Rabson, 2002).

Observations of Community Empowerment Network and Local Strategic Partnership
meetings were also limited by the number and timing of meetings that were scheduled
to take place in the study areas as well as the sectoral interests thal were present at
these meetings. At Community Empowerment Network meetings and in the case of
Haringey, Consultative Forums, only representatives of voluntary and community
organisations were present, whilst Local Sirategic Partnership meetings were cross-

sectoral in their representation (e.Q. representatives from the public, private and third
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sectors were present). Community Empowerment Network Members meeting were
monthly, Community Empowerment Network Representatives meelings and Local
Strategic Partnership meetings were bimonthly and Consuitative Ferums (in Haringey
only) were quarterly.

Recording and Analysing of Participant Observations
Whitten Field Notes

Participant observation of Community Empowerment Network and Local Strategic
Partnership meetings involved the recording and analysing of both the content and the
process (interactive- process analysis) of the meetings. Recording of observations
primarily comprised note taking at the scene and then writing them out more fully some
time later the same day. This is because it is estimated by Robert Rhoades (1987) that
a researcher forgets 50% of their observations in 24 hours and forgets more than 75%
by the end of the second day, together with the fact that the note taking method is easy
to use, minimal in expense and unobtrusive. | also added details {0 my field notes about
the circumstances, physical features and background information on the number of
participants sttended or events that | was aware of i.e. how | came to attend the
meeting, who suggested/ invited/ gave permission for me to attend. It was important to
record this because the person allowing me access maybe disliked or suspected by the
people at the meeting, which may be subsequently important in explaining why a
particular meeting went the way it did. Details were also added about the setting and
pearticipants. in the case of Local Strategic Partnership meetings and HarCEN Members
meetings a floor plan of each meeting was drawn, as seating arrangements at meetings
often have social meanings. For example, shifts in seating arrangements during a
meeting may indicate shifts in power and allegiance - those controliing the meeting
may position themselves at one end and their opponenis may establish their own
territory at the other end of the room. It may also reveal that all the people supporting
cne side of an issue may tend to sit in a group together. In the case of Community
Empowerment Network meetings in Enfield a note was made as to who sat al the top
table. In order to gain evidence on how power works in organisations and partnerships,
key proposals put forward and decisions that were made by communities were tracked

to see if they were waylaid {when, how and by whom) using decision trail forms.
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Factors that may have influenced the type and quality of the information were also
recorded such as people being inhibited by my presence or others presence. Having to
participate myself in Community Empowerment Network Representatives training
courses restricted note taking dunng these events, as | had to write entirely by memory.
Lastly, questions that | wanted to pursue with participants were recorded. In the field
notes, my research outline was used to collect and organise the information under key
topic areas. (Kane & O'Reilly- De Brun, 2001, Fetterman, 1998).

3.4.4 Stage 4: Questionnaire

It became apparent from participant observations (stage 3) and discussions with the

Co-ordinator of the Enfield Community Empowerment Network (ECEN) in particular,

that baseline data, did not exist in the two case study localities, with respect to:

» Members attitudes towards the operation of the Community Empowerment
Networks and the effectiveness of their working

+ The level of understanding and/ or awareness voluntary and community
organisations had about what was going on in their local area and their control over
it

e The type of voluntary and community organisations taking an interest in things
locally and those that were not and the reasons for their non participation

o Whether members felt community participation had in fact changed since the
existence of Community Empowerment Networks

+ The level of invelvement of voluntary and community organisations in the local
agenda.

As the ECEN Co-ordinator stated: “We know we are doing good stuff, but we need
evidance. We currently only have superficial ways of measuring voluntary and

community organisations impact.”

As a result | was asked by ECEN to design a Community Empowerment Questionnaire
(see Appendix C) that would provide them with this evidence base to improve the

effectiveness of their working. It was also agreed that the data could be used as part of

2 Semi- Structured Interview conducted with the ECEN Co-ordinater on 06/12/04



80

this thesis, in order to tackle some key questions to do with the reach and impact of
VCO participation in regeneration policy, and to test some ideas about the extent to
which VCO participation was now embedded in policy practice. Subsequently, the
results of the questionnaire were put on the Enfield Observatory, a web-based service
that holds a variety of information about Enfield, including socio-economic caonditions
and performance of public services.? Once the Community Empowerment Network
questionnaire had been designed HarCEN (Haringey’'s Community Empowerment
Network) showed interest in using it on similar terms. The content and rationale of the
questionnaire will be discussed further in Chapter 6.

Question Types and Design

The Community Empowerment Network Questionnaire comprised mainly closed
questions (i.e. questions that are presented with a set of fixed alternatives from which
the respondent has to choose an appropriate answer from}, particularly through the use
of Likert scale* questions to measure attitudes and opinions. Closed questions were
chosen over open questions for the Community Empowerment Network questionnaire
because they were easier to complete for respondents, processing answers was
simpler and quicker as pre-set coding systems were already in place, reducing
variability in the recording of answers. Closed questions also enhanced the
comparability of answers and clarified the meaning of questions for respondents
because of the options that were made available to them. Closed questions aiso
provided a reliable way of making people respond to issues that this research is
interested in, but avoided the danger of open ended questions where respondents
provide more information than is actually needed. Whilst open gquestions may generate
more detailed and rich information, this would be at the expense of increasing the size
of the questionnaire which has a dramatic impact on completion time and the likelihood
of patchy data because responderts have a tendency to not answer open ended
questions at all, so as to complete the questionnaire as quickly as possible (Bryman,
2001, Langdridge, 2004).

* Participant Observations at ECEN Members Meeting on 18/01/05

* Likert scales are a five (or more) point scale where respondents are able to cxpress how much they agree
or disagree with a list of aitilude statements. An attitude scale consists of a list of such stalements, all of
which are different, but attempt to tap some consistent underlying attitude surrounding a particular theme
or area of interest,
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Questionnaires are a valuable method of data collection for collecting data from a large
number of people, and a convenient way of callecting background or baseline data. The
strengths of the questionnaire approach were that the effects of interventions such as
the Community Empowerment Networks would be measured alongside factual, and
incidences of behavioural and attitudinal information about the individual Community
Empowerment Networks in Enfield and Haringey. Generalisations of the wider
papulation of Community Empowerment Networks would also be possible.
Questionnaires were also useful for obtaining baseline characteristics of the voluntary
and community sector organisations involved in the Community Empowerment
Networks and their views on their effectiveness, as this data did not exist in the two
case study localities (Bryman, 2001, Langdridge, 2004).

However, these strengths of the questionnaire approach were at the expense of the
amount of information or detail that could be collected and the neaed to maximise the
quality of the data without increasing the size of the questionnaire unnecessarily. The
general principles of questionnaires were that they should be short (questions should
only be included if there was @ good reason for their inclusion), quick and easy to
complete unless there was a strong reason for doing otherwise (aesthetically pleasing
to respondents), language should be appropriate to respondents, response options for
each question should be appropriate for the question and piloting of questionnaires was
essential. Essentially, questionnaires require a trade off between simplicity of data
collection (e.g. the ease of completion) and the depth of information gathered.

The questionnaire design affects the responses received as the wording and phrasing
of questions, length and layout may determine the level of responses. Together with the
fact that questionnaires require large sample sizes and sampling frameworks, there are
design, time and space limitations, and coding and data input takes considerable time.
it is also difficult to make fixed choices exhaustive. Thus closed questions can appear
irritating to respondents, as a category that applies to them may not be there (i.e. the
researchers structure is imposed on the respondents). There is always the possibility
that respondents will deviate from fixed categories, it was hoped that the response
category “other” would deal with this, asking respondents to state what they mean by

“other.” There is always the risk of variation in understanding of key terms in the
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respondent’s answers (i.e. affecting validity) or that limiting the number of possible
responses gives no real “meaning” to respondents, so they fill out the questicnnaire
without any real thought. Closed questions also make it difficult to establish rapport with
respondents because of the “lack of engagement.” Types of responses offered in
closed questions are often criticised because yes /no options give clear-cut notions;
whilst other scales or rankings are more subjective (e.g. what does ‘strongly agree’
mean compared to ‘agree’ etc) (Floyd & Fowler, 1995, Fink, 1995, Oppenheim, 1992)

The ordering or wording of questions (e.g. double barrelled or “leading” questions or
particular jargon, slang or technical and ambigucus terms) can lead respondents into a
particular set of answers. The Community Empowerment Network Questionnaire
started with simple non- controversial questions and works towards more sensitive
questions gradually, giving explanations as to why these questions need to be asked
and the way in which the questionnaire is progressing, by sectioning the guestionnaire.
There is a danger that acquiescence may occur. This is where respondents
consistently agree or disagree with a set of questions, which is termed by Langdridge
(2004) as “response set bias” which can be a result of “socis! desirability effects”
(where a respondent attempts to look good by providing answers they believe the
researcher wants or answers that portray them in the best possible light). It is for this
reason that in Question 32 of the Community Empowerment Network Questionnaire,
the statements were not all positively or negatively worded, but mixed so as to make
the statements unpredictable and avoid consistently the same responses to all the
negatively worded statements and consistently the same responses to all the positively
worded statements. Instead, the statements are arranged so that the respondents have
to think about each individual statement and for those respondents who always
respond either positively or negatively a central score has been provided rather than an
extreme one (see Appendix C).

L.ong questions or very general questions can cause respondents to lose the thread of
the question as they lack frame of reference/ specificity, encouraging them to skip the
question. Other ‘problem’ questions are those that assume knowledge or those that
make excessive demands on memory. Many questionnaires suffer from low completion
rates, especially in the case of postal questionnaires, but this was the only feasible
option to reach all the Community Empowerment Network members in the two case



&3

study localities. Attempts were made to maximise the response rate by keeping the
questionnaire fairly shart with a clear layout and the inclusion of a2 pre-paid envelope for
respondents to return the questionnaire (Floyd & Fowler, 1995, Fink, 1995, Oppenheim,
1992)

3.4.5 Stage 5. Semi- Structured Interviews

Semi structured interviews were conducted with key informants involved in the
Community Empowerment Networks and Local Strategic Partnerships about their
urban regeneration decision making processes as the best way of finding information
out about the actual practice and experience. Interviews are a good way of
understanding past events that may have implications on current practices and also
provide additional information that can be missed in participant observation and can be
used to check the accuracy of the observations. Semi- structured interviews have a list
of questions or specific topics to be covered (often referred to as an interview guide or
schedule). The interviewer asks certain questions the same way each time, but they
have greater freedom in the sequence of questions, in their exact wording and the
amount of time or attention that is given to different topics (Robson, 1993). In fact, this
stage of the research was highly successful in both adding understanding of the local
experience of participation in the two case study areas, and raising new theoretical and
policy relevant issues for the research.

Semi- structured interviews were chosen because they are adaptable allowing the
interviewer to be able to probe and prompt beyond the answers, allowing the
interviewer ta get closer to the respandent's views, motives and feelings. Inviting
respondents to elaborate, encourage further thought and to return to earlier points. It
allowed the researcher to seek clarification or elaboration on the answers given (unlike
questionnaires, which have to be taken at face value) and still provided a greater
structure for cross-case comparability than the unstructured format (May, 2001). This
method is particularly valuable for the study of urban regeneration initiatives because
the people being interviewed included thase from voluntary and community sectors with
each requiring a different approach to the interview; including different wording, order
and length. For example, if the author had used professional or official sounding

language to some of those in the third sector who were wary of officials, they may not
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co-operate. This method has also been effective in drawing out the conflicting
viewpaints of participants from the different sectars. (Sarantakos, 1998, (Robson, 2002,
Bryman, 2001, Arksey & Knight, 1999, Denzin & Lincoln, 1994, Gilbert, 1993)

Other benefits to utilising this method included the opportunity to observe non-verbal
behaviour, as the way in which responses are made, the tone of voice, facial
expressions, hesitations etc. provided information that a written response would
conceal. Semi structured interviewing also provided the capacity for correcting
misunderstandings by respondents, the capacity for clearing up inconsistencies in
answers and greater permissible length. Most importantly, the interviewer had control
over the order of the questions, so as to be able to deal with the fact that respondents
often provided answers to questions that were going to appear later. It also enabled the
interviewer to change the direction of the interview, following up interesting comments.
Interviews also enabled clarification of reasons for discrepancies between stated
attitudes and behaviour (Sarantakos, 1998, Bryman, 2001, Hakim, 2000).

Semi-structured interviews do have certain limitations as @ method of inquiry. This
includes the fact that interviewing is a highly subjective technique and therefore there is
3 danger of interview bias or what survey researchers term “response effects” (the fact
that the interviewer may influence the respondent’s replies by their presence). Coupled
with the risk of asking leading or double questions or commenting on respondent’s
answers. For example, Borg (1981:87) stated “the eagerness of the respondent to
please the interviewer, a vague antagonism that sometimes arises between interviewer
and respondent or the tendency of the interviewer to seek out the answers that support
their preconceived notions are a few of the factors that may contribute to the biasing of
data obtained from interviews.” The fact that interviews are extremely time consuming
and like other data collection techniques can be subject to misinterpretation of the facts
or experience difficulties in obtaining co-operation from potential respondents are also
potential problems. (Sarantakos, 1998, Bryman, 2001, Arksey & Knight, 1999, Denzin &
Lincoln, 1994, Gilbert, 1993)

By adopting a semi- structured approach to interviewing the questions asked and the
answers recorded are more standardised than those from unstructured interviews,
keeping error to a minimum and enhancing validity. Variation in responses will therefore

be more likely to be a consequence of “true” or “real” variation and not a result of the
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interview context/ error. However, interviewar variability is still possible, due to a poorly
worded question, inconsistencies in the way the interviewer asks questions and/or
records/ processes the answers (intra interviewer variability), and misunderstanding or

memory problems on the part of the interviewee.

The semi- structured interviews in this study were developed using Wengraf's (2001)
design model, the main objective of this model is to distinguish between research
questions and interview questions as they belong to different domains. Research
questions are expressed in the language of conceptual variables that the research aims
to investigate, while interview questions are empirical indicators of the variables under
investigation and are developed in the language of the respondents. Following
Wengraf's (2001) model the initial central research question (CRQ) has been divided
into six topical questions (TQ) (three of which are shown in Figure 3.2). These have
then guided the development of interview questions (IQ). Each topical question
develops into a series of interview/ informant questions, with attention being made to
using appropriate language for the respondents (see Figure 3.2).
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Fioure 3.2: Semi- Structured Desion Model

Source: Wenoraf (2001 073

CRQ

1. How is the third sector conceptualised in lacal gavernance, with reference to the Community Empowerment Networks (CENs)
and Local Strategic Partnerships (LSPs) in Enfield and Haringey?

TQl TQ2
How are power and influence
exercised within the CEN and

How adequately prepared are
VCO representatives to

LsP? participote in the discussion and
decisian maoking about
neighbourhoed regenerotion in
forums like the CEN and LSP?"

TQ3

How has the (Haringey/Enfieid) CEN developed over
the period since it was first set up, and the extent ta
which it has established a secure role far itself in
delivering the neighbourhoed regeneration agenda in
the Borough?

IQ

la, 1b, 1c

(o) To what extent have valuntary organisatians
been able to influence the regeneration agenda
e.g. of CENs?

{b) Can you give examples/ evidence where the
voluntary secter has been able to exercise their
influence to fix/ alter or progress the agenda to
get their own way?

(¢) Can you give a contrary example, where the
voluntary sector was ignered or prevented from
exerting an influence?

(d) If it is not the voluntary sectar that is driving

the process (having the influence), then who?

1Q
2a, 2b, 2¢

(a) Do valuntary and community groups possess the capacity/capability to
participate effectively in CEN/ LSP processes?

(b) How do the capabilities af community representatives centribute/affect
their level of pawer/influence in the decision making process?

(c) Whe are the leaders of the voluntary sector?

{d) In your opinion, how ef fective/adequate are the community representative's
leadership qualities in the decision making process?

(e) Are there ather types of community leaders (charismatic figures) aperating
autside of the CEM and why do they remain outside the formal process?
(f)Does the process itself lack effectiveness because these influential
community figures remain outside it?

Q

3a, 3b, 3¢

{0) What are your views on the
CEN's structure in Haringey/
Enfield and the way in which it is
bedding down?

(b) Is the CEN now cn effective
decision making bedy? (examples?)
{¢) Has the CEN impraved in terms
of its structure etc, over the time
you have been involved? Haw have
your views on the CEN changed over
time?




87

This approach is pre- structured because the development of the semi structured
interview schedule is to answer specific research questions. The central research
question (CRQ) and topical questions (TQ) assist to develop a coherent model to pass
from the theory language derived from the conceptual context in Chapter 2 to the
definition of empirical tools that attempt to answer the question in Chapters 5 onwards.

The Research Participants and the Research Relalionship Established with Participants

Research participants comprised a cross selection of different stakeholders from
voluntary sector, and community organisations. Negotiating a research relationship
involves “gaining access” to a setting and/or “establishing rapport” with the participants
(Maxwell, 1996). It is an ongoing process whereby continual negotiations and
renegotiations of the relationships are required. The unwillingness of people to be
interviewed inevitably affected decisions as to which research technique to use as well

as which sampling technique to adopt.
Decisions about Sampling

Representatives from the voluntary sector and community organisations involved in
Community Empowerment Networks and Local Strategic Partnerships were chosen to
be interviewed because the third sector stakeholders were considered the key
informants required for this study. Interviewees from the third sector were drawn from
the Community Empowerment Network questionnaire (i.e. those participants that
indicated they would be willing to participate in a further stage of the research) and any
respondents of the questionnaire that appeared to possess a particular specialisation or
represented a particular viewpoint or expertise (i.e. they were considered a typical or
unusual participant, were influential in the decision making process or marginal or
expressed particular vested interests for their participation). Details and further
rationale are provided in Chapter 7.

Semi- structured interviews were tape recorded because it was felt interaction between
the researcher and respondent would be disjointed having to pause continuously to
write things down, and that information may be lost while the interviewer joined in the

conversation. Most importantly it ensured that the interviewees' answers were captured
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in their own terms, because when an interviewer takes notes it is easy to lose phrases
and the language used. This enabled the wording of statements the researcher wished
to quote directly to be checked, as well as the accuracy of the notes taken (Fetterman,
1938). Tape recording also reduced the interview time, which benefited the
respondents, since their responsibilities to the regeneration partnerships were
additional to their workloads. Gilbert (1993) also believes that note taking is slow,
putting doubt in the data’s validity and tape recording gives the impression that the
responses are being taken seriously. Tape recording is also useful when identifying
categories for analysis, as you are able to listen on numerous occasions until you are
satisfied with your chosen categories. However, the researcher is aware of the ethics of

tape recording, so requests to record have to be explicit and confidentiality guaranteed.

The limitations of tape recording are that respondents may feel uncomfortable and
become self conscious at the prospect of their words being preserved and as result
could hold back valuable information. However, to avoid unnecessary tension and to
strengthen the bond between the respondent and the researcher, | stopped the tape
when topics were touched upon which the respondent felt were too sensitive to be
recorded. The use of technical aids can also sometimes give a sense of false security
of having recorded absolutely everything, when in fact tape recording does not produce
“kinesic” infarmation such as body movements, gestures, facial expressions, physical
characteristics of the setting and the circumstances. It is for this reason that | made
notes on how the interview went, where it took place, whether the interview opened up
new avenues of interest, the setting and the respondent’s body language. These
factors were then recited onto the end of the tape (Bryman, 2001, Fetterman, 1998).

Other drawbacks to utilising this method include the fact that transcription is extremely
fime-consuming (e.g. it is best to allow six to ten hours for every hour of speech). It also
yields vast amounts of paper to wade through when analysing the data. Mistakes in
transcription can also occur as a result of mishearing, fatigue and carelessness. Further
problems can occur if tapes are not transcribed and edited as soon as possible and are
left to pile up. This can result in it being difficult to tell how the research is progressing,
whether the researcher has enough on a particular topic or whether the researcher is
unintentionally skipping research points (Bryman, 2001). It is for this reason all
interviews were transcribed and edited within at least two days of recording.
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3.5 Validity

Validity refers to the correctness or credibility of the explanations, interpretations,
descriptions and conclusions (Maxwell, 1996). A key cancept here is the “validity
threat,” that is how the researcher might come to @ wrong explanation. If | had only
investigated the meanings that local actors give to key terms such as “community
participation” the results could be flawed because the rhetoric on community
participation that exists in policy documentation could be easily reproduced by the local
actors. In contrast, focusing on the values and motives for participation in the policy

process moves the atiention to elements shaping the formation of urban regeneration
decisions.

The strategies | used to reduce validity threats included:

+ Avoidance of invalid descriptions which created inaccuracies or incompleteness of
the data. Audio recordings of interviews were made and transcribed. For participant
observation, recording was more difficult to do (both practically and ethically) and
mare difficult to transcribe, so observational notes were as detailed and
chronological as possible.

« Avoidance of invalid interpretations which occur by imposing one’s own framework
or meaning, rather than understanding the perspective of the participants and the
meanings they attach to their words/ actions. To check these | attempt to learn how
participants make sense of what is going on, rather than pigeonholing their words/
actions into my own frameworks. Member checks and feedback from others (both
those familiar and unfamiliar with the research) have been used to avoid this
prablem. These involved soliciting feedback on data and conclusions from the
participants under study (helping to rule out misinterpretations of meaning of what
they say and perspectives of what is going on). As well as aveiding asking leading,
closed or short answer questions that do not give the participants the opportunity to
reveal their own perspective.

= Avoidance of theoretical invalidity, which resulted from not collecting or paying

attention to discrepant data or not considering alternative explanations or
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understandings. A considerable effort has been made to search for discrepant
evidence and negative cases and careful consideration has been given as to

whether it more plausible to retain or modify the conclusions.

e Attempts were made to avoid two specific validity threats: (1) Researcher bias which
involves the researcher selecting data that fits the researcher’s existing theory and
preconceptions and the selection of data that “stands out” to the researcher (Milers
and Huberman, 1994 p263) “inherent refiexivity of qualitative research.” (ii)
Reactivity — The influence the researcher has on the setting or individuals studied.
The decision to coilect information from a diverse range of individuals and settings,
using a vanety of methods (triangulation) (Denzin, 1970) helped here, reducing the
risk of the study only reflecting systematic biases of one specific method. Thus
allowing a better assessment of the validity and generality of the explanations that
were developed. As Becker (1970} pointed out for participant observation, it is not
as serious as some believe because in @ naturai setting an observer is generally
much less of an influence on the participant’'s behaviour than the setting itself.
Whereas in the case of interviews it is a powerful and inescapable influence: what a
respondent says is always a function of the interviewer and the interview situation.
Therefore, the use of participant observation and semi structured interviewing

provided a more complete and accurate account than either could achieve alone

3.6 Ethical Considerations: Issues, Content, Access & Respondents’ Protection

Ethical issues affect research in a number of ways ranging from setting up relationships
with potential respondents, to the actual observations and interviews, to the
transparency of negotiations with respondents over research objectives, interpretation
of findings and the use of the research findings.

“Research ethics is about being clear about the nature of the agreement you have
entered into with your research subjects or contacts. Ethical research involves getting
the informed consent of those you are going to interview, question, observe or take
matenals from. It involves reaching agreement about the uses of this data and how its
analysis will be reported and disseminated. And it is about keeping to such agreements
when they have been reached.” Blaxter et al (1996) cited in Bell (1999) p39.

With the above definition of research ethics in mind the following measures were taken
to ensure agreements that were made with my research subjects were clear and
explicit:
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This research followed the ethical guidelines of the Social Research Association
(2004). A formal written approach was made to individuals and organisations
concerned, stating that | was carrying out an investigation in connection with my PhD.
An information research leaflet was also enclosed with the letter since Homan (1991)
believes human subjects of research should be allowed to agree or refuse to participate
in light of comprehensive information concerning the nature and purpose of the
research. At participant observation events request far permission from everyone who
passed my line of sight could not be obtained, but | explained in general terms what |
was investigating and that | wanted to see community meetings in operation to the
Chairs of these community meetings and key officials. | have ensured that the people
observed did not suffer as a result of what | have written/ reponted about these
cbservations by ensuring anonymity.

At the interview stage an informed consent form was supplied to the respondent and
read out before the beginning of the session (Arksey & Knight, 1999, Robson, 2002,
Bell 1999, Rees, 2002, Dean, 1996). A copy of the form was left with the respondent so
that they had a written reminder of what they agreed to. In light of the evidence from
Homan (1991) and Hart & Bond (1995) cited in Bell (1999) respondents were not
required to sign a copy of the informed consent form before the interview began,
because when a signature is sought subjects are rather less inclined to commit
themselves, With Hart & Bond (1995) stating:

‘It is not sufficient for the interviewer simply to read it (the protocol) out and then expect
the respondent to sign.... The respondent might justifiably feel anxious about signing
anything, particularly at an early stage when the interviewer may be unknown to him or
her. In our view it would be better to give the respondent time to read and re-read the
protocol for himself or herself at his or her own pace and to negotiate any additions or
changes to it with the researcher.” p39.

The identity of study respondents was not disclosed nor any comments made in the
interviews that could be attributed in ways that permit individuals or institutions to be
recognised. Respondents were anonymised by pseudonyms i.e. via the use of generic
rales, and code numbers. Access to potential participants in this area of research has
been overly problematic, with care and respect required in light of community politics.
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Ethical issues arose from the process of setting up relationships with potential
respondents in terms of negotisting between their interests, their willingness to
participate and the object of the research. Consequently, numerous agreements were
pursued in order to conduct the fieldwork and the failure of some of these initial
agreements has affected some research choices, namely the data collection
techniques. Ethics of doing a questionnaire survey “for” organisations (as opposed to

independently) was also a potential issue.

If respondents expressed an interest they were given access to the research findings
and were given the opportunity to comment on them, especially if they believed it could
affect them in some way. However, the use of their comments remained within the final
decision of the researcher. Results of the research were offered in its final form as a

type of reciprocity.

3.7 Conclusions

In summary, the value of the methodology used was both (1) a way of studying an
evolving process, in which participants are learning and (2) the way the methodology
leads to “discoveries” and new gquestions, needing new and unexpected theoretical
principles must be stressed. The idea of the methodology as a staged and sequentisl
proceduwre, whereby each stage is assessing a particular research question/ set of
research questions is of paramount importance (see Table 3.2). Each stage was
capable of raising new issues and perspectives, including in later stages an awareness
of participation as a process/ learning process, the role and influence of local conditions
and factors enabling the transition to “governance” (e.g. trust, co-operation, flexible

infrastructure and leadership bodies).

Further discussion of methodological issues will take place throughout subsequent
chapters, in reference to the use and analysis of different forms of data collected within
these different stages.
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CHAPTER 4

THE POLICY CONTEXT
4. INTRODUCTION
The aim of this chapter is to provide a historical dimension of how community
participation has evolved in urban regeneration policy over the Iast forty years, so as to
be able to show how the past influences current practice. In doing this, the chapter
examines the contrasting discourses (and definitions) of “voluntary” and "community”
sector and "community involvement,” which underpins urban policy i.e. the ways in
which government institutions use the term “community involvement.” The chapter
concludes with comments on the intellectual and practical contradictions of the urban
policy framework of New Labour. In this way, the chapter provides both context for
understanding the actual implementation of the community participation agenda
described in subsequent chapters, and also 3 “benchmark” of expectations and
intended outcomes against which the actual policy infrastructure, practices and
achievements can be judged.

4.1 The Policy Process

This chapter begins with an examination of the policy process, so as to be able to
appreciate how ideologies are converted into practicable policies and the inevitable
“warping” of these as part of this process. A widely held view of the policy process is
the “linear model” (see Jenkins, 1993, p36). This outlines policy making as a rational,
balanced, objective and analytical problem solving process, whereby decisions are
made in a series of sequential phases by purposive actors, which start with the
identification of a probiem (point of entry) and end with a course of action to solve or
deal with it (termination). Using the linear model, the identified "problem” is seen as
technical, the climate as consensual and the process as controlled by senior officials
and ministers. It is useful, in identifying the ordering of policy activities (Sutton, 1999,
Gordon ef a/, 1993, Marinetto, 1999)

Concepts and toals including policy narratives and discourse analysis have highlighted
different aspects of the policy process and critiqued the view that it is simply a linear
course of action(s) and reptaced it with a more complex process (Apthorpe, 1986). This

has led to policy making being seen as an inescapably political activity into which
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individual perceptions and interests enter at all stages. In this sense implementation
becomes a bargained outcome, the environment becomes conflictual and the process
is characterised by diversity and constraint {i.e. it is a problematic activity rather than
something that can be taken for granted). (Sutton, 1999, Gordon et al, 1993) This has
led Jenkins (1993) to characterise the policy process as an input- output medel of the
political system (see Jenkins, 1993, p40). Thus policy must be understood as a political
process, as much as an analytical or problem solving one. in analysing the way the
community participation agenda has been implemented in Haringey and Enfield, this

debate will be returned to later.

Reviewing the main aspects of policy- making Sutton (1998) defines six cross- cutting
themes (see Table 4.1).
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Table 4.1: Policy Process Cross- Cufting Themes adapted from Sutton (1995)

Lross - Cutting Themes

The dichotomy
between policy-
making and
implementation

The division between decision- meking and implementotion is based an the assumption
thet the decision- making activities are political, while implementation is an
administrative octivity. Despite this essumption policies often change as they move to
the local levei where they are implemented. "Implementetion always mokes or chonges
policy to some degree.” Implementers are cruciol actors whose actians determine the
success or failure of policy initiatives, The separation of decision from implementation
opens up “escope hatches " which allow policy makers to avoid responsibility.

The
mancgement of
change

The compiexity of the policy implementation process requires consensus building,
porticipation of key stakeholders, canflict resolution, compromise, contingency
planning, resource mabilisetion and adaptation. It is important to identify both “change
egents, “those who will lead chonge and exploin it to others and build consensus
towards it and “barriers to change, "as it is important to anticipate the reaction of
individuals and groups to prepased changes.

The role of
interest groups
in the policy
process

A cruciel aspect of the policy process is whot and wha is included, Different interest
groups exert different levels of power and outhority over policy- making, influencing
each stage of process from setting the agenda right thraugh to implementation,

Qwnership of
the pelicy
process

The ownership of the palicy process is drown away from local and indigenaus groups to
policy "experts” or “outsiders “ (e.g. street level policy agents or bureaucrots that act
as getekeepers to government services). Crisis narratives are the primary means
whereby experts cleim rights to stewardship. Discourses con also be token as an
example of the capture ond/or exercise of power by some sort of people, orgonisatians
or arguments ogainst athers. For example, who hos the power to define daminant
discourses, such as setting the terms of reference? MNorratives and discourses control
or marginalise the interests of indigenous target groups by labeliing Them as passive
objects of palicy rather thon active subjects with ogendas ond ideas of their own.

The urge to
simplify

There is o Yendency for policy makers 1o simplify issues when making decisions in arder
ta understond camplex situations better, The main drowback of this is it can cause
misinterpretation of a situation, producing folse information upan which decisions are
based. Simplification ond de-paliticisation of the policy process olso creates o distonce
between policy makers and thase affected by policy, creating & mechanism whereby
policy makers gre divarced fram responsibility of the outcomes of a policy decision.

The norrowing
of policy
clternctives

The linear madel of policy- making reviews oll aptions considered which represent o
possible solution to o prablem. In contrast, there is ¢ vast bady of literature that
suggests policy mekers only consider o norrow range of aptions, nat the full range that
is theoretically possible. For exomple, policy makers do not consider options that would
lead to rodicol change. This is becouse what is feasible politically is only incrementally
or merginally different from existing policies. If there is e change in policy stance it
occurs by o series of smoll steps rother thon ane radical chenge.

With respect to community involvement in urban regeneration using Sutton’s (1999)

model of policy- making a number of observations can be made. A key aspect of the

policy process in the context of community involvement in urban regeneration policies

is the process of “simplification.” "Community” and “community involvement” mean

something to all of us — we think we know what they mean, but they are notoriously

hard to pin down. Thus it is not surprising that the definitions in urban regeneration




96

policies require some sort of “simplification,” which ultimately leads to the

misrepresentation (or differently understood representation) of issues, depending on

the degree of simplification adopted. Cther key aspects of the policy process in the

context of community involvement in urban regeneration policies are the “ownership of

the policy process” and “the role of interest groups,” because it is crucial to consider
who the local actors are, which ones have power and authority and what interests they

represent, and who participates within the urban policy process and what their role is,
The range of actors that participate in the urban policy process and the degree of

power they exercise also impinge on the cross- cutting themes: “the management of

change” and the “narrowing of aiternatives.”

Table 4.2: Three Levels of Policy Analysis in Urban Policy Source: Marinetto {1999) pp90-

11

Levels of Policy
Analysis

Description

Affects

The role of individual
political agents

The influence of
“idealogical® priorities.

1. )deas of individual policy agents have shaped the
way urban proklems have been identified

2. Development of solutions and remedies to urban
deprivation have been influenced by prior
assumptions

3. Formation & implementation have been informed
by ideoclogical notions about the best way for
policy to proceed

The Institutional context

The “delivery” structure of
policy — How poficy
makers enact their
priorities and goals

« Changes to the institutional mix can have a distinct
influence cver the delivery of policy. There are three
main organisational paradigms which have been
adopted:

1. Local authonty centred mode! — Local authorities are
the natural vehicle for implementing policies from
above.

2. Centrally directed mode/ — The organisational
centralisation & fragmentation of urban institutions.
Decisions are directed and centrolled by Whitehall
departments and at the same time fragmentation is
apparent in the organisational framework for
delivering regeneration.

3. Regional mode!— “Creeping executive regionalism,”
Essentially the bureaucratic and administrative
functions of central departments extend rather than
devolve power,

The word outside urban
policy institutlons

“‘Extemal forces”
impinging upon the policy
process - The wider
socio- econemic context
of urban regeneration and
the impact of uneven
economic development

+« These are beyond the immediate control of policy
agents, influencing priorities, programmes and
agendas.
1. Urban initistives tend to intensify during perods
of economic decline.

A further analysis of the policy process, using the case of urban regeneration is that
devised by Marinetto (1999), who identifies three different levels to the policy process,
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commenting that analysis needs to go beyond a descriptive chronology of policy
development and thal it is necessary 1o consider those factors that have influenced the
general shifts in policy. He states “policy is the product of individual action and decision
making in government, of conflict between various interest groups within and without
the state and of constrictions placed by wider structural forces” p10-11 (see Table 4.2).

With respect to community involvement in urban regeneration using Marinetto's (1999)
model of policy- making a number of observations can be made. Under his first level of
policy analysis it can be seen that over the last forty years urban policy has been
informed by a range of ideclogical priorities from a number of individual political agents.
These include “social pathology” during urban policies of the 1960s, “urban
entrepreneuralism” under the Thatcherite government of 1979, a “competitive bidding”
paradigm under the later reign of the Conservative government during the early 1990s
and “‘communitarianism” under the New Labour government.

Under Marinetto’s second level of policy analysis: “the inslitutional context”, it can be
seen that under the different political periods different organisational paradigms have
been adopted. For example, in urban policies of the 1960s the local authority centred
modet was ever present, while under the Thatcherite period of the late 1970s and
1980s the centrally directed model was adopted with a reduced role for local
authorities. The “competitive bidding” paradigm under the later reign of the
Conservative government during the early 1990s took to the regional model with a
degree of local initiative allowed in a centrally managed “public sector market.” Under
the New Labour government a hybrid of the centrally directed modei and the regional
model appears to have been adopted. In the final level of policy analysis devised by
Marinetto (1999) the world outside urban policy institutions becomes paramount, such

as falling levels of political engagement and high levels of concentrated deprivation.

4.2 Discourses of “Community” and “Community Involvement” in Urban Policy

The substance of urban policy has been associated with three particular discourses of

"community,” according to Imrie & Raco (2003), Nash (2002) and Taylor (2002) (see
Table 4.3).



Table 4.3: Discourses of “Community” in Urban Policy
Sources: Imrie & Raco (2003) pp5-6, Nash {2002) pp2-3 and Taylor (2002) pp85-88
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Community Can
Be...”

Community Is...”

Community is Important
For ...

Geographical Construct

Object

Place

Reduction in social
exclusion and rebuilding of
slipping neighbourhoods

Policy Construct

Policy instrument

Agent

Breakdown of demacracy
and political legitimacy

Moral Construct

Created

Value

Breakdown of moral
cohesion and responsibility

The first column in Table 4.3 illusirates Imrie & Raco (2003) typology of “community”
discourse in urban policy, which variously refers to “community” either as an object of
policy, a policy instrument or as & thing to be created. Similarly, Nash (2002) advocates
that in order for policy to support community it requires policy to foster particular types
of “local social relations” and as such existing policy initiatives use the discourse of
“‘community” in three distinct ways: place, agent and value (see column two). In
contrast, “community,” according to Taylor (2002) is seen as offering an altemative
approach to three key policy concerns (see column three): the breakdown of moral
cohesion and responsibility; the breakdown of democracy and political legitimacy; and
most prevalently the reduction in social exclusion and the rebuilding of slipping
neighbourhoods.

There is considerable overlap between these three different typologies, with three

major discourses of community as geographical, policy and moral constructs.

"Community involvement” in policy is most often used te mean the involvement of
people from a given locality or a given section of the local population in public decision-
making (Atkinson, 2007). This is achieved by either inviting local residents as
individuals to join or put forward their views to a council committee, area forum or a
regeneration partnership or through the election or nomination of people to put forward
the views of a particular group within the local population. Alternatively, in some cases
“community involvement” can be used to mean no more than the provision of services
by VCOs (see Table 4.4) (Chanan, 2003, Nash, 2002, Arnstein, 1969)

* Column 1 illustrates Imrie & Raco’s (2003) Typology of “Community”
f Column 2 illustrates Nash's {2002) Discourses of “Community”
" Column 3 illusirates Taylor’s (2002) "Community Importance” Typlology



Table 4.4: Meanings of Community Involvement in the Policy Context

Adapted from Chanan (2003) p78
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Meanings of Community Involvement

Intended Outcome

Usage in Policy
Documentation

{t) The involvement of local residents in governance
of regeneration plans, renewal strategy, LSPs or
area or neighbourhood forum,

Linking Social Capital or
Vertical Invoivement

Daminant

(2)

The involvement of VCOs in delivering public
services.

This has three branching meanings, which are

often confused. See below:

()] VCOs bidding for contracts to deliver
part of o statutory service ond accepting
the standards and regulations that go
with that,

(i) VCOs delivering a specialist professionally
led service for which they obtain grant
cid and accept a degree of regulation.

(iii) VCOs providing service by their own
choice and effort, to their awn
objectives, mostly through veluntary
activity but which may alse seek grant aid
becouse it is of public benefit,

Diversifies the range of
statutory providers

Dominant

Diversifies the range of
specialist services

This distinction is
rarely made in policy

Strengthens
communities and
increases social capitel

This distinction is
rarely made in policy

{3) The involvement of individuals in community
activity: informal friendship networks,

volunteering or voluntary orgonisations.

Horizontal Participation/
Bridging and Bending
Social Capital. Capacity
building of the
community sector asa
major regeneration goal
in itself ie. to boost
social copital at its
roots.

Most neglected area:
Little policy priorities
this: subject of cross-
cutting inquiry led by
Active Community Unit
of the Home Office;
principal emphosis
upen formal
volunteering.

(4} Community Enterprise - commercial activity with
social goals through a non- profit making business,
In the non- commercial sense this is part of 2 (iii)

and 3,

Commercial activity with
social goals

Neglected: DETR
peper published in
1999, but subsequent
urban regeneration
papers make little
reference to
community
enterprises, Although,
social enterprises have
become an object of
government policy,

A meaning less prominent in policy is the involvement of people in “community

activities.” These “community activities” are not about representation or participation in
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local state led mechanisms, but about the “activities" themselves. They are not created
with the sole purpose to involve people in public decision- making, but they can lend
themselves to some extent to that purpose. For example, in places where “community
activities" flourish a rich source of access to local public opinion and voluntary effort can
be obtained. To date, most policy principles and implementation have only focused on
the visible surface of “community activities,” such as community representatives on
partnerships and area forums and consultation exercises (i.e. vertical involvernent or
linking sccial capital). It is argued by Chanan (2003) that policy tends to fail to
recognise that these expressions of local interest depend on an abundance of
participation by “average” residents in “ordinary” community groups and networks (i.e.
herizontal involvement or bridging or bonding social capital) and everyday activities.

4.3 Community Invelvement Principles identified in Urban Policy

Chanran {2003) usefully identified six "community involvement” principles in the Urban
White Paper Our Towns and Cities: The Future ~ Delivenng an Urban Renaissance, to
create a "triangle of the mutually enhancing community involvement objectives” of
regenerstion policy (see Figure 4.1).

Figure 4.1: Triangle of the mutually enhancing community involvement objectives of
Regeneration Policy Source: Synthesised from Chanan {2003) p21

Invalvement as Governance:
+ Involvement is peoples right
s Involvement helps join up
different conditions of
development

¢ |nvolvement helps sustainability

involvement as Social

Capitat:

Involvement
+ [nvolvement o
overcomes alienation e |nvolvement maximises
and exclusion the effectiveness of
¢ Involvement makes services and resources

communities strong in
themselves

involvement as Service Delivery
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These "community involvement principles” will feature later in this chapter to identify
whethar these principles can be translated into the major urban policies of the Third
Way. Thay also provide a set of banchmarks against which the experience of actually
implemented community participation policies can be evaluated in the empirical

chapters to follow.

Following the definition of key concepts in the context of the current policy framework,
the approach adepted in the remainder of this chapter is to explain the evolution of VCS
involvement in urban regeneration with reference to the broader political and economic
changes within the UK, as thera have been major ideclogical shifts in the approaches
to policy, (as previously identified in relation to Maninetto's typology). In doing this, it
draws upon the four main phases in the political arena as defined by Qatley {(1998:
p24), in order to illustrate how the past has influenced current practice and how the
relative importance of the public, private, voluntary and community sectors has
changed over the last forty years. This is summarised in Tables 4.5 and 4.6. This
section therefore contextualises current policy aims and practices, so that we can see
the experience, achievaments and outcomes of current policy in perspeactive. The
emphasis in this account is on the most recent (post 1997) period, when the

expectations from the community participation agenda came to the fore in naw policy
initiatives.



Table 4.5: Definitions of Partnership, Third Sector Involvement and Phases of Urban Policy

Extramely large
number of

regeneration schemes.

invalvernent 8 capacity building.

Principie of partnership is main
focus of local governance and
madernisation.

Policy Phaae Period Regeneration
Metaphor & Quantity | Partnerahip Style & Definition | weliore State & Third Sector Involvement
of Regeneratian
Schemes
Seacial Democratic 1945- "Reconstruction” Partnerships between Hey- day of welfare state, the voluntary sector became the state’s junior
Conaensus 1978 government & community pariner complementing services pravided by the public sector. The Left
Limited number of groups {Community believed the state was the modern solution to sociei probiems and
regeneration schemes Development Projects). hoped that the valuntary sector arganisations wouid wither away.
Inner Urban Areas Act 1978 An explicit attempt was made to focus on community invaivement as the
Partnerships between central centrepiece of urban policy, but the role of the third sector was marginal.
end local govemment.
Urban 1980's "Renewal” or Partnerships between the public | Rolling back of the welfare state. Conservatives were much more
Entreprencurlalism "Redevelopment” seclor (particularly central attached to charities (subset of third sector) as organic social
govermnment) end the private arganisations, which represented the long-standing tradition of
Moderate number of seclor. philanthrapy and a sense of sociat arder. However, they saw third sactor
regeneration schemes. organisations in a supporting non- innavative amateurish role ta the
The Competitive Multi- sectar partnerships state.
Bidding Paradigm "Regeneration” (inctuding local gavernment, Third sector involvemant in the regeneration arenea in the Urban
1990's TECs, private sector, voluntary Entrepreneunialism period wes absent/ nan existent, they wera passive
Larger number of sactar, community groups & recipients.
regeneration schemes. | education sector). In the Competitive Bidding Paradigrm third sector involvement was often/
largelv tokenistic
The Third Way 1997- ‘Renaissance” Mulli- sectar partnerships with The third sector tekes over farmer state roles. A professionafised,
Consensus To date added emphasis an community | innavative and entrepreneurial seclar of social organisations is seen es

the vital ingredient in a modern welfare system. Social innovation holds
the key to our social ills.

Specific requiremaents for invalvement of the third sector within the
regeneration arena:

(1) SRB bids needed to include plans for capacity building.

(2) NDC encourages community fed partnerships.

(3} Third seclor engagement is given priority in LSPs through the
creation of the Community Empowerment Fund

Source: synthesicad from sources in the text
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Table 4.6: Community Involvement Discourses Government Departments and Phases of Urban Policy

Community Involvement

Dominant Discourses of

Key Government

Examplas of Partnership

IPalicy Phaaa Community In Government Departments
Policy Literatura

Sociel Oemocratlc Community involvamant Community es “geographical,” Home Qffica Community Development Projects
Caonsensus emerges as an issue during "policy” and “moral” constructs

this political period. Inner City Partnarships — Newcastle

Gateshead.

Urban Community involvament/ Community as a "geographical” DoE Urba repreneurial
Entrepreneuralism community capacity is seen construct.

as a means of raducing UDCs - LDDC

government expenditura. MDC

Community involvament is Community as “geographical” and DETR

attributable of regeneration “policy™ constructs GORs Compstitive Bidding Paradigm;
Tha Competitiva and marginal aspect of other
Bidding Paradigm services. City Challange

SR8 Partnerships Rounds 1- 4

The Third Way Community involvament is a Dapending on tha policy DETR/ ODPM! DCLG SRB Partnerships Rounds 5 & 6.
Consanaua central aspect of virtualty Community can be viewed as a . SEV

every public servica - Active *gecgraphical’, a “policy” construct s NRU NDC Partnarships.

Citizenship and a “moral” canstruct Home Offica

HMT LSPs

Neighbourhood Renawal

Source: synthaslaed from sourcas in the taxt
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4.4 The Social Democratic Consensus (1945-1978)

The emergence of Community Development Projects (CDPs) from 1968 and the
Comprehensive Community Programmes (CCPs) from 1974 were the most explicit
attemnpt to focus on community invelvement as the centerpiece of urban policy during
this period. The Skeffington report (1969) with its emphasis on participation within
planning also reflected similar themes. CDPs and CCPs saw partnerships between the
government and community groups. The emphasis of CDPs was on citizen involvement
and “self- help.” However, once in operation these perceptions shifted to structural
causes of poverty and the emphasis shifted towards raising the people of deprived
areas from what was seen as a "fatalistic dependence” on local council bureaucracies
to that of independence and self- sufficiency (Lawless, 1981, Imrie & Raco, 2003, Duffy
& Hutchinson, 1997). The delivery of this policy was via the creation of 12 local teams
who were to work with the local deprived communities. However, despite initial
commitment from the government sufficient financial or political resolve did not follow
and in 1976 the Home Office terminated the experiment. Consequently, it was not until
the Inner Urban Areas Act 1978 that the partnership approach began to dominate
policy. (Bailey, 1994, Lawless, 1981, Colenutt & Cutten, 1994, Taylor, 2000)

The Inner Urban Areas Act 1978 was the first major attempt by govemment in the post
war period to understand the nature and tackle the causes of the “urban problem,”
much of which mimmored the 1977 White Paper Policy for the Inner Cities (Hudson &
Williams, 1986). The main aim of the act was to reverse the tendencies of
decentralisation and redirect the bias in favour of the inner cities. The local authorities
were seen as the natural agencies to tackle the “urban problem,” assisting firms via
loans and site clearance, although the policy focus was broadened to include economic
and infrastructural needs with particular emphasis on the private sector. The voluntary
sector was also to have a key role in improving recreational and community facilities
{Atkinson & Moon, 1994).

The delivery of policy was through the creation of Inner City Partnerships between
central and local government with the identification of seven partnerships in the major
conurbations of Liverpool, Birmingham, Lambeth, London Docklands, Manchester-
Salford, Newcastle- Gateshead and Hackney- Islington (these took priority in the Urban
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Programme). Along with fifteen programme authorities and nineteen designated areas.
The partnership approach was chosen rather than quasi government organisations, to
ensure the involvement of the local community, to overcome focalism and
departmentalism and allow an approach centred on co-operation and consensus
{Hudson & Williams, 1986, Atkinson & Moon, 1994).

It is hard to judge the effectiveness of these partnerships, given the rejection of the
Labour government by the electorate in 1979. However, critics of this pericd believe
these “partnerships” would now be considered a misnomer because local authorities
dominated them with no more than token representation from other public sector
agencies. There was no community representation, the voluntary sector was
marginalised from policy making and resource allocation and the private sector was
largely absent. The Inner City Partnerships very much reflected the view in the inner
Cities White Paper, that urban policy was basically the business of the local autharities,
supported by central government. (Atkinson & Moon, 1994, Robinson & Shaw, 2000)

4.5 Urban Entrepreneuralism (1979- 1991)

During this period there was a shift in aims, content and delivery methods of urban
paolicy. The policy focus in the 1970s was not on people and communities, but on
poverty and physical regeneration. Initiatives of the 1970s shifted from the responsibility
of the Home Office to the Department of Environment (DoE). In doing so the concerns
of “sociai pathology” of the previous period gave way to an acknowledgement of spatial
dimensions of deprivation and Area Based Initiatives (ABIs) with attention directed
towards industrial and residential infrastructure rather than on the characteristics of
inner city residents {Loney, 1983).

Policy development in this period proceeded on the basis that there was too much state
intervention with rigid planning controls and high tax rates, which discouraged
enterprise. The Thatcherite remedies to tackle “urban problems" mirrored their national
econormic strategy that included an enhanced role for the private sector; property led
regeneration and the promotion of SMEs (Mohan, 19399). Policies in this pericd tended
to focus around three key strands; the search for coordination, deregulation and
liberation, and a development thrust (Lawless, 1989). Consequently, the state’s role
was reduced to a facilitator, creating the conditions for national and private sector led
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growth. It was believed residents would reap the benefits via the "“trickle down” effect
(Edwards & Deakin, 1993, Colenutt & Cutten, 1994, imrie & Raco, 2003)

During this period of political radicalisation, the meaning of partnership became one
that involved the private sector and central govemment. Government centralisation was
increased through the palicy experimentation of Urban Developrment Corporations
(UDCs). The first of these were introduced in 1980 under the Local Government
Planning and Land Act with further rounds in 1987,1988 and 1992 (Ward & Deas, 1999,
Colenutt, 1990). Their aim was to lever private sector investment in urban areas,
emphasising property led regeneration and marginalisation of local government. This
was achieved via their powers of compulsary purchase and the fact that they were only
accountable to central government (Imrie & Thomas, 1993, Mohan, 1999). Urban
Development Corporations {UDCs) came to be seen as anti democratic and
technocratic and were run by boards of directors primarily drawn from the private sector
and civil servants (Imrie & Thomas, 1993, Deakin & Edwards, 1923). in fact, Michael
Heseltine (Secretary of State for the Environment 1979-1983) drafted private sector
advisors into the Environment department and civil servants and private sectar
appointees staffed all palicy initiatives of this period. (Bailey, 1935, Cullingworth &
Nadin, 2002)

The rhetoric of "self ~ help” and “voluntary action™ were embraced by the government
during this period because it believed statutory services should play @ more secondary
rale. Local residents, inner city communities or the voluntary sector were not invalved in
the process; they were samewhat passive recipients of programmes, which were
generaily of little benefit to them. Research conducted by Robinson, Shaw & Lawrence
(1999} cited in Robinson & Shaw (2000) indicates that at best local residents and the
third sectar were “consulted,” and at worst they were the last to know what was
happening. The discourses of “community” during this period illustrated a belief that
community capacity ought to be developed as a means of reducing govemment
expenditure. Yet this bricks and mortar approach to regeneration was criticised for its
unbalanced nature, regenerating land and property but bypassing local residents
(Robinson & Shaw, 1994). In many ways UDCs in practice went against the principles
associated today with the term "parinership” (Bailey, 1995).
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In 1988 the Action for Cities programme was launched to improve cross- departmental
coordination at the national level, by rolling together a variety of programmes and
intreducing the new initiative City Grant (Harding, 1990, Brindley et a/, 1989). The
report “People in Cities” stressed the importance of the contribution, which local
communities can make in revitalising the inner city. “Where the, energy and enthusiasm
of local people is given the chance to flourish, remarkable results can be achieved,
even in the most deprived communities” (DoE, 1990 in Duffy & Hutchinson, 1997, p2).
By the end of the 1980s public- private partnerships were more prominent, as the
government realised the pure market solution had failed. The rationale for this political
shift stemmed from the property collapse and the widely documented criticisms of the
LDDC (Edwards & Deakin, 1992, Deakin & Edwards, 1993, Bailey, 1995).

4.6 The Competitive Bidding Paradigm (1991- 1997)

From the early 1990s emphasis was placed on targeting, competitive bidding and
partnership, through the launch of the City Challenge in 1991 and the introduction of
the Single Regeneration Budget (SRB) from 1994 (Oatley, 1998, Keyes, 1994). The
City Challenge was introduced according to Michael Haseltine “to break the oxygen that
feeds the dependency culture” cited in Oatley (1998 p 11)}. It required the partnership
approach as a prerequisite for local authorities to bid for government funds. The City
Challenge partnership boards were required to include public, private and voluntary
sectors, and most significantly the local community. Consequently, these partnerships
were multi agency partnerships or “three way partnerships” as opposed to the bilateral
partnerships of the 1980s or the corporatist approach of the 1970s (Craig & Taylor,
2002). The money for the City Challenge was top- sliced from seven DoE programmes
with winnears receiving £37.5 million over a five -year period {plus match funding).
Although, the emphasis on land and property remained, the regeneration plans had to
relate to local issues, be of banefit to local communities, and actually involve local
people. It also brought the local authority back into a lead “enabler” role (Robson, 1994,
Atkinson & Cope, 1997).

Although local communities were seen as important partners in City Challenge
partnerships and participation was given high priority there was no clear definition of

their role. “Community involvameant” at this time meant consultation with local rasidents,
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either through public meetings and surveys or through voluntary sector umbrella
bodies. In fact, local communities input and place in the management structures were
variable and patchy. For many communities the City Challenge was seen as a missed
opportunity for them to really orchestrate change for themseives. There was little
consultation with residents prior to the submission of the initial action plan and limited
invoivement in delivering the strategies or decision-making processes (Taylor, 1995,
Harding, 1996). it was the great speed at which City Challenge partnerships needed to
respond to the invitation to bid that worked against much of the meaningful community
participation. For example, only six weeks were given to prepare bids in the first round
of the City Challenge in 1992. (Mabbott, 1993)

In the final City Challenge evaluation commissioned by the DETR the issue of
community involvement is hardly visible. This disappearance of community involvement
in the evaluation is difficult to explain given the clear inclusion of community
involvement in the objectives, but it provides & clear example of the disappearing
“‘community” in policy and programme trajectories. Despite this criticism, the City
Challenge did give impetus to bring together the different sectors and create a new
positive relationship between them (Mabbott, 1993). This led the nationa! evaluation of
the City Challenge to at least recognise that:

“There was a link between low fevels of cornmunity involvement and poor partnership
performance. A comprehensive regeneration programme cannot be imposed on local
communities. Significant time and effort need to go into building capacity of local
individuals and organisations so that they can be involved in design and
implementation of the programme to maximise its success. Moreover, involvement and
ownership by the communilty is needed to sustain the improvements after time- limited
programmes, such as City Challenge have ended.” DETR (1999a) p3
The SRB essentially continued with the City Challenge model, but had the wider aim of
simplifying grant applications and reducing bureaucracy by merging twenty
programmes from five government departments and devolving decisions to
Government Offices for Regions (GORs). The allocation of funds was on a competitive
basis with bids required to come from locally based muiti agency partnerships,
concerned with defined small areas of need or large areas to capitalise the potential for
economic development (Robson, 1994, Imrie & Raco, 2003). Stewart (1994) believes
this created a “New Localism,” giving locals the chance to develop their own

programmes and priorities rather than it being decided centrally i.e. a “government
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hands off approach.” However, it was believed by Robinson & Shaw {1994) that the
“SRB represented a retreat if not the end of urban policy” p231, at that time because it
no longer involved spatial targeting based on need, since anyone anywhere could bid
on the basis of opan compefition, This spread of resources more widely and more thinly

proliferated the number of local partnerships (Hastings, 2003).

The competitive bidding approach created winnars and losers, only 31 out of 57 Urban
Priority Areas were successful in the case of the City Challenge. The SRB was
criticised for its “glamour principle” of spectacular bids favoured over need, as priority
areas were abolished (Edwards, 1997). The competitive metivation of funding also
meant that “communities” were bidding to be viewed as the worst off, discouraging
positive discourse and imagery about place (Morphet, 2008). This contributed further to
the stigmatisation of deprived communities {Dean & Hastings, 2000, Hastings & Dean,
2003, Cattell & Evans, 1999). Contrary to what the government stated in the SRB
Bidding Guidance that: "bids should aim to harness the talents and resources of the
voluntary sector, volunteers and invoive the local community,” there is an observable
hierarchy of partners with the VCS marginalised (Nevin & Shinner, 1995 p311). The
lead role tended to be carved up between the local authorities and Training and
Enterprise Councils (TECs). Although community and voluntary groups were
represented in 59% of SRB bids in the first two rounds, only nine projects had the
voluntary or community sector as a lead partner in the first round of the SRB,
{accounting for just 3.1% of the total SRB value). In comparison, the private sector was
represented in 83% of the bids, the TECs were present in 76% of the bids and the iocal
authority took the lead role in 75% of the bids (Oatley, 1938, Tilson ef al, 1997, Hall,
2000). This evidence is also supported by a study conducted by CEEDR (1999) of
thirty-six partnerships in the North London sub region.

There were a variety of reasons for the third sector being the least well represented of
the major sectoral interests within these partnerships. These included their lack of
experience in partnership working, limited financial and personnel resources and the
low priority given to third sector involvement by lead bidders and GORs (Taylor, 1995,
Harding, 1996). It is also advocated by many writers that there was a steep learning
curve for VCOs in coming to terms with the bidding culture and the requirements of
Government Regional Offices, as stated by a GOL Regeneration Director in North ef a/

(2002). “The voluntary sector took a few years to learn how to play the game.” (North et
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al, 2002 p15) or indeed to be allowed to play the game. In London, the Government
Office for London (GOL) encouraged the third sector to hid in the early rounds of the
SRB and advised them to work closely with the Pan London Community Regeneration
Consortium (PLCRC). The PLCRC was set up as a result of an SRB Round 2 bid with
the purpose of providing a range of services to third secior organisations who wanted to
become involved in regeneration partnerships and might at some point be in a position
to lead bids.

It is clear that neither the City Challenge nor the SRB were designed to empower local
communities to any significant extent, at best, they were more about keeping the local
community “on side” as far as possible. Perhaps the main problem with partnerships in
this period was that whilst third sector representation was being formally recognised
within partnership arrangements as equal partners (in terms of representation at board
level or signatures to bids), they actually lacked resources and technological knowledge
to operate on an equal basis with other stakeholders (Raco, 2000, Mayo, 1997). The
government seemed to play lip service to the idea without acknowledging the realities
of the commitment. Few councillors were prepared to relinquish any substantial power,

often stating that they represented the community. (Cameron & Davoudi, 1998, Copus,
2003)

The short timescales in which bids had to be prepared posed further problems for third
sector partners, making real and meaningful partnerships virtually impossible. The short
timescales prevented some partnerships from establishing links with potential VCOs,
which resulted in them being excluded or inciuded in name only. Consequently, the
partnerships that were created were unaqual, with the third sector very much the
“junior” partners, responding to initiatives rather than being proactive (Atkinson & Cope,
1997, Tison et af, 1997). It also meant partnerships got into the habit of chasing funds
rather than developing strategy. The leverage ratios and output measures required also
point back to the brick and mortar approach to regeneration. However, despite its
limitations, the SRE, as it "developed” through different rounds, did shift towards much
clearer racognition of the role of the VCS and as VCOQ respondents in a study
conducted by Purdue (2007) stated: “We needed the SRB to understand our worth —
almost like someone turned on the electric light" p137. Wilks- Heeg (1996) aiso
believed the fact that the definition of partnership in both the City Challenge and the
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SRB included reference to engaging and involving local communities marks a return to
some of the stated values of earlier urban policy initiatives typical of the Social
Democratic Consensus period.

4.7 Third Way Consensus (1997 - to Date)

4.7.1 Political Ideologies

The ideology of the "Third Way” relies heavily upon the third sector (which is neither
state nor market), with the Prime Minister, Tony Blair stating:

“Volunteering is a key element in active citizenship and a thnving voluntary sector is
crucial to civil society and to healthier communities. My argument is that the renewal of
the community is the answer to the challenges of a changing world.”

{(Quoted in Levitas, 2000 p189)
Therefore, in this political period the new emphasis on the third sector and community
development was linked to the wider objective of creating active citizens and a vibrant
social economy to promote self- reliance, local initiative and reduce dependency on the
state. Thus essentially the promotion of social entrepreneurship and capacity building
shifted the responsibility away from the state to individuals in deprived communities, in
terms of “rights and responsibilities” agenda (Imrie & Raco's, 2000). However, some
fear that this emphasis on the third sector rather than the local state has led to reduced
lines of accountability (Levitas, 2000).

The current “Third Way" (the continuing legacy of the Blair government) promotes a
more comprehensive vision of urban regeneration, incorporating physical
redevelopment, economic renewal, social inclusion and sustainability objectives. It
relies on taking further the partnership approach between central and local state, the
private and voluntary sector and citizens, to determine the content and delivery of
regeneration. These partnerships are usually formally constituted as trusts or limited
companies and an infrastructure tc co-ordinate partnership working has been devised.
However, the spread of the partnership approach as a prerequisite for government
funds and resources has also led to less formalised partnerships. It was believed by
government leaders that the failures of regeneration policies of the past are, due to “a

joined up problem, which has never been addressed in a joined up way” Social
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Exclusion Unit (1998) p9. The result has been relatively less emphasis on the private
sector, local government in a central role and a renewed importance to community
participation in regeneration (Geddes, 1997, Roberts & Sykes, 2000).

In the development of the New Labour agenda in relation to community participation, a
number of key pclicies can be identified. These policies (see Box 4.1) are reviewed

here in more detail.

Box 4.1: Third Way Urban Polices analysed using Chanan (2003) Community Involvement
Principles . Cmo T
1. Single Regeneration Budget (see Box 4.2)
2. Modern Local Gavemment; In Touch with the People/ Local Leadership Local Choice
(see Box 4.3)
3. White Paper Our Towns and Cities: The Future — Delivering an Urban Renaissance
! (see Box 4.4)
i4. HMT A Cross Cutting Review: The Role of the Voluntary and Community Sector in
| Service Delivery (see Box 4.5)
5. Bringing Britain Together/ National Strategy for Neighbourhood Renewal (see Box 4.6)
6. New Deal for Communities (see Box 4.7)
7. Local Strategic Partnerships/ Community Strategies (see Box 4.8) |

4.7.2 Inherited Programmes from the Competitive Bidding Paradigm

In some respects the policy responses of the Third Way Consensus demohstrate
continuity with what went before in the Competitive Bidding Paradigm, while in other
respects evolution is apparent. For example, the competitive bidding remained from the
earlier period, but after 1997 was overseen by Regional Development Agencies (RDAs)
and was broader in scope, with 80% of resources focussed on 65 of the most deprived
local authority districts (defined by the Index of Local Deprivation). From SRB Rounds 5
and 6, bids were encouraged to include capacity building among community groups
during the life span of the scheme (spending up to 10% of the grant on this). it was
envisaged that much of the first year of operation should be devoted to capacity
building in order for the local community to play an effective and active role in the
creation and management of the scheme. The importance given to “capacity building”
led many SRB partnerships in Rounds 5 and 6 to set up community forums in the first
few years of operation (Khamis, 2000). SRB partnerships could also opt to have a “year
zero,” where no project spending occurred to allow time to engage with the community.
Perhaps what is most interesting in the SRB 6 bidding guidance is that it appears to

make a distinction between the “local community” and “the voluntary sector,” whereas
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in previous bidding guidance “the voluntary sector” was subsumed within the all
pervasive term: “local communities.”

One factor evident in the development of the SRB was the lack of a clear definition of
“community.” Both the SRB 5 and SRB 6 bidding guidance have a glossary of terms,
but “community” is not one of them, leaving it to the regeneration partnerships to decide
which groups are relevant to the regeneration process. In some places the bidding
guidance makes reference to particular groups that are deemed important such as
Black and Minerity Ethnic (BME) (Purdue, 2007), local volunteers, the wider voluntary
sector and faith- based groups, while other groups are not mentioned (such as disability
groups etc.). The danger of such a wide definition in policy documents is that certain
groups are bypassed. Only eleven out of nine hundred (1.2%) successful bids were
granted to BME groups up until 2001 and similarly involvement in the SRB by disabled
people has been extremely limited (Edwards, 2003, Edwards, 2001). It is apparent that,
as time moved on, scme SRB partnerships became |led by the voluntary sector, and
had more voluntary sector and BME partners, although the number of BME groups was
still relatively low in the 1990s, particularly as lead agents. However, it also became
apparent that the range of capacity building support available to voluntary sector
participants in regeneration partnerships needed to be increased to ensure that they
were confident to contribute in delivering schemes (London Regeneration Network
Report, 1999).

Box 4.2: Community involvement Aims in the SRB Rounds 5-6 Bidding Guidance
Governence:

Involvement helpa join up different conditions of davelopment: “Bids shouid engage the talents and resources of
the whole community including black and minority ethnic groups, young pecple and ol seciors of the voluntary sector
including faith- based voluntary organisations, the wider voluntery sector and locel volunteers.” {SRB 6 Bidding
Guidance, Pare 1.42, p§)

involvement heipa susteinebility: © “It also helps to ensure thet the benefits l2st over the long term by enceuraging
owrnership of the scheme end identily with the eree.” (SRB 6 Bidding Guidance, Para 1.41, p6)

Social Capital:
involvement mekea communities strong in themeeives. “Deprived areas do not elways heve well- established and
effective partnerships or welf mobilised communities. The Government therefore wishes fo see a proportion of funding -

up to 10% of resources per scheme — going to support community capacily building activity.” (SRB 5 Bidding Guidance,
Pare 3.8, p4)

Service Dellvery:

involvernent meximiees the effectiveness of eervices end resources: “The Government places great importance on
involving local people in regeneration activities. Community involvement enhances the effectiveness of regenerabion
programmes by encouraging betfer decision making, fostering more effective programme delivery, and helping to ensure
the benefits of regeneration programmes are sustained over the iong term.” (SRB 5 Bidding Guidance, Annex E, p38)

From Box 4.2 it can be seen that four of the six principles of community involvement set
out by Chanan (2003) were evident in the policies of SRB, with involvement being seen
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as predominately governance and service delivery orientated. In this policy the
discourse of community tended to be that of a geographical construct, rather than a
policy construct, as it does not sufficiently define what groups make up a community.

4.7.3 New Policies: A New Role for Local Authorities and Communities?

In July 1998 the government published a White Paper entitled Modern Local
Government in Touch with the People, followed by Local Leadership, Local Choice in
March 1999, These then became the essence of the Local Government Act 2000. In
essence the "Modernising Local Government” agenda aimed in principle “to extend
democracy...invaolving the public is the key to effective, modern local govemment.”
(Hilary Armstrong MP, Minister for Local Government 1998, cited in Pinfield, 2000
p156) and ensure that local authorities were responsive to the needs of communities
they serve. It was stated by the Office of the Deputy Prime Minister (CDPM) (1998}

"There is no future for councils which are inward locking- more concerned fo maintain
their structures and protect their vested inferests than listening to their local people and
leading their community.”  Office of the Deputy Prime Minister (ODPM) (1998) p2
Pinfield (2000) suggests that the rationale for this policy lay in the perception that
people were generally disenchanted with political institutions snd therefore, attempts to
establish a new democracy may do better 10 start at the bottomn, at the local level!, and
filter upwards; thus this policy focuses on how to change the culture of the local
authority rather than how to build up the culture of the community. The Local
Government Act (LGA) 2000 was an attempt to change local democratic systems,
giving local people the opportunity to choose their own system from three options (an
elected Mayor, cabinet with an elected leader or cabinet with an elected leader chosen
by the majority party). Unfortunately, many local authorities restructured before it
became law following the 1999 White Paper, so when the act came into being local
authorities were required to merely consult on the structure. The vast majority of local
authorities chose the same model: a cabinet with an elected leader chosen by the

majority party.

The Local Government Act 2000 also encouraged Area Assemblies to be established in
many localities. These area forums were given core council money via the “making the

difference budget,” to make people “feel” in control of their area. Area Assemblies, have



been progressively established in all local autherities that have neighbourhood renewal
areas. They are supponted by the council, (administration, minutes of meetings,
chaired), but the intention is that they should be community — led. There are five main
aims of these Area Assemblies: (1) to link city- wide and area based concerns. (2) To
facilitate partnership working amongst key stakehoiders, (3) to provide a vehicle for
public involvement in councii matters, (4) to complement LSP structures and (5) to help
with local government modernisation by changing the embedded organisational
cultures (Coaffee & Johnston, 2004, Morphet, 2008). They are thus part of the new

infrastructure of community participation within the broad reach of local governance.

In reality these Area Assemblies have resuited in a series of tensions. For example,
representative and pariicipative democracy was compromised with many Area
Assemblies resembling “mini town halis™ and being dominated by locally elected
members of the councii. Many of the elected council representatives were unsure as to
their new role. Training was required, but adequate funding and support was often not
forthcoming. Area Assemblies were seen as the bridge between bottom- up and top-
down visions of regeneration, which represented an ideological clash between the
power of the community “voice” and the traditional “great and the good” within
governance networks. Given the historical tensions between council’s and citizens,
private consultants were brought in as a last resort to act as “honest brokers” and
stimulate the process by drawing up new formations for the Area Assemblies (Morphet,
2008).

Box 4.3 summarises the Blair government’s intention for inveolving communities more in
local government, It can be seen here that the main “community” based principles of
these policies are Governance orientated. “Community” in these policies is something
to be worked on by locai authorities. "Community involvement” seems to be pushed to
the margins once again in this policy document, as local authority leadership takes
centre stage. The "modernizing local government” agenda, has been further updated by
the Lyons “Place- Shaping: a shared ambition for the future of focal government” review
(2008). This review comments on community participation in terms of “parish” level
governance and the notion of “double devolution” of power (i.e. not just devolution that
takes power from central government and gives it to local government, but also power

that goes from local government down to citizens and communities), which should
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further provide a critical role for individuals and neighbourhoods, through the VCS
(Lyons Inquiry into Local Government, 2006, Miliband, 2006).

Box 4.3: Community Involvement Aims in Modern Local Government: In Touch with the
People (MLG) & Local Leadership, Local Choice {LLLC)

.GOV!IW}“.' T T ' o

Involvemaent le pecple’e right: “Asking people how they want their community governed is nof enough. it is right for
local pecple to take decisions about new forms of local governance. This will give local communities real influence and
power over the way in which they will be led™ (LLLC, Para 2.9, p10}

-Involvement helps Join up different conditions of development: “There is an overwhelming need for grealer
i'cohesion and coherence at the local level of alf those — private, business, volunlary bodies - whose aclivities and efforts
rean affect local communities.” (MLG, Para 8.12, p§3} “Although many councils have developed links with some of the
|bodr'es operating in their area, there is often a lack of cohesion between the various interest groups, end confusion over
the powers of councils to participate with other stakehoiders in partnership activities,” (MLG, Para 8.22, p64)

4.7.4 Urbsn Renasissance: People Mske Cities, but Cities Mske Citizens?

In November 2000 the first White Paper on urban paolicy for 20 years was introduced by
the DETR, entitled; “Our Towns and Cities: The Future — Delivering An Urban
Renaissance” (the l1ast being DoE {1977) Policy for the Inner Cities which led to the
Urban Areas Act of 1978), (DETR, 2000). Much of its content reflects the findings of the
Urban Task Force Report (1999) Delivering an Urban Renaissance. The White Paper
had the vision of raising the standards of the environment and design, to improve the
quality of life for people both in urban and rural areas. It claimed to put people first,
stressing capacity building and local leadership. Unlike the Urban Entrepreneuralism
period, it also sees the planning system as a mechanism for assisting regeneration
rather than hindering it.

The notion of "community” is perceived in the Urban Task Force and the Urban White
Paper as something that is created “naturally,” is harmenious, and socially and
culturally mixed. Thus the notion of “community” in these documents is both a
geographical and policy construct. However, this conception of “community” cantradicts
any vision of diversity, difference and social inclusion. As Amin et a/ (2000) state: tis a
designer community, devoid of realities of conflict alienation™ (p. 10). In fact, this
contradiction, perceptively noted here in the comment on the White Paper proposals, is
clearly evident in the actual local implementation of the policies derived from it, (see
later chapters). Community invalvement is woven through the White Paper Our Towns
and Cities: The Future — Delivering an Urban Renaissance, enabling Chanan (2003) to

identify six main community involvement principles, see Box 4.4. These six principles of
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community involvement are perhaps the nearest thing we have to a comprehensive

framework for government intentions on community involvement under New Labour,

Box 4.4: Community Involvernent Principles of the White Paper Our Towns and Cities:
The Future - Delivering an Urban Renaissance Source: Chanan (2003) p20
Governancs: ’ ’

Invalvemant is psaple's right: *Peaple have a right to determine their future and be involved in deciding how their town

‘or city develops... It is nat enough to consult peaple ... they must be fully engaged in the process from the slarl and ...
‘everybody must be included (p32, Para 3.10)

‘Tnvolvement helps join up differant conditions of devalopment: "Esteblishing a framewark for effective partnerships

.ta allow properly joined up strategies to be develaped and implemented with local people and all the organisations
‘invoived in tackling local problems” (p31, 3.1)

Invalvement helps sustainability: "A clear message from the regeneration inifiatives of the last 30 years is that real

sustainable change will not be achieved uniess local people are in the driving seat” (p32, 3.10); Key to ensuring fong
termm sustainable change is to invoive the local communily, the people who live and work in an area”™ (p108, 6.25)

Social Capitak
Invelvernent avercomes alienatlon and exclusion: “Local authorities need to engage local communities. Tao often

focal people feel powerless to influence what happens in their communily. They are daunted by, or alienated from,
officialdom... We want to change this.” (p33, 3.13)

Elnvoivernant makas cammunities strong in themselves: “(We intend) equipping pecple ta participate in developing

itheir cammunities® (pB); (We want) “councils that listen to, Jead end build up their local communities™ (p32, 3.11). *We

are also seeking to increasa community ectivily and volunteering through our new active community programme” (p110,
16.26)
|

Sarvice Delivery:
Involvement meximises the effectiveness of sarvicas and resourcas: "We need local stretegies developed with

tacal people to meel the need of local peaple. .. voluntary orgenisations and other service providers with the common
objective of improving quality of life.” (p32, 3.11) ‘Without real commitroent from the community we will not be able to

What was disappointing in the Urban White Paper Implementation Plan was that
community involvement was largely forgotten. However, at the Urban Summit in
November 2002, which was scheduled to check the progress made two years on from
the launch of the Urban White Paper, the Chancellor drew on the cross cutting
Treasury Report: “The Role of the Voluntary and Community Secter in Service
Delivery.” At this point in time the government were shifting from community
involvement of lacal residents in governance to VCS involvement in delivering part of
the statutory service, with the opening sentences of the HMT report (2002) making
reference to “community involvement” in the context of boosting the third sector’s
service delivery role, providing a new flexible cost- effective delivery of public services.
Although, this development foregrounds the role of the VCO sector in local social policy
and urban renewal, it does so at the risk that VCOs becoming involved in service
delivery on behalf of the state may simply become incorporated into mechanisms of the
public sector, gain little for their constituencies and lose their ability to challenge public
sector decisions (Morphet, 2008). Thus the theme of “community involvement”

becomes characterised by variable and shifting meanings.
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The HMT (2002) report only fulfils one of the community involvement principles that
Chanan (2003) identified, that of maximising the effectiveness of services and
resources. However, in the report “service delivery” (rather than “involvement”) is seen
as important in “making communities stronger in themselves” and reference is made to
“capacity building” enhancing the role of service delivery, showing a partial link to some
of the social capital principles (see Box 4.5). In this Treasury led document the
discourse of community is seen as a policy construci, a thing to be worked on to

provide a cost- effective and flexible way of delivering public sector services.

Box 4.5: Community Involvement Aims in HMT A Cross Cutting Review: The Role of the
Voluntary and Community Sector in Service Delivery

; Service Delivery:
linvelvement meximizea the sffectiveneas of 2ervices and resacurces.

“Some hoid thet there are services — especially those fo vuinerable or hard to reach groups thet the VTS is especially
better placed fo deliver than either the stale or the market... The VCS's abiiity to bring special skilis and experiance to
.servive delivery - to bring its unique “added value” makes it the presumed provider of all public services.” (Pare 3.2,
p15}

"VCO may be able to deliver services more effectively to certain groups because their perticular structures enable them
to operate in environments which the state and its agenis have found difficutt or impossible. VCO possess: Specialist
knowladge, experience and skills; particufer ways of involving people in service delivery whether es users, self- help or
autonomous groups; independence from existing and post structures/ models of service; access to the wider community
without institutions! baggage and freedom and fexibility from institutional pressures.” (Psra 3.9, p16}

4.7.5 The Beginning of Neighbourhood Renewal?

New Labour also infroduced a series of policies that linked community involvement to
neighbourhood renewal as a result of the government’'s Social Exclusion Unit report;
Bringing Britain Together, which provided the basis for the National Strategy for
Neighhourhood Renewal (NSNR) (SEU, 1998, SEU, 2001). In reviewing the
performance of previous regeneration and urban policies, the Social Exctusion Unit
identified insufficient investment in people and the failure to harness community
commitment, so the report set out to concentrate regeneration in the 88 local authorities
(22 in London) containing the most deprived neighbourhoods, by bending mainstream
service funds towards areas of need first via Local Public Service Agreements (LPSA)
and second Local Araa Agreements (LAAS).

Local Strategic Partnerships (LSPs) were given a central role in the creation of LAAs in
2004 and during 2006 it was decided that local authcrities should have a duty to
prepare LAAs alongside LSPs and that “leadership” should be automatically conferred

to local authorities. LAAs consist of a series of themes that have been negotiated by
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local and central government around specific groups and communities. Between 2005-
2009 these themes include: children and young pecple; safer, stronger communities;
healthier communities and older people and local regeneration. From 2009 a “single
pot” for funding in a locality will be implemented in order to give local government and
LSPs greater flexibility in setting location based targets and assist in the rationalization
of separate locally based funding initiatives. Early assessments of LAAS indicate that
agencies have begun to work more holistically {Morphet, 2008).

The National Strategy for Neighbourhood Renewal was perhaps the most concerted
effort by government to turn community involvement aspirations into concrete reality.
Here community involvement was not only a group of people or place (as advocated in
the terms: geographical or policy constructs), but also emphasised "social relations”
between them, thus in this sense “community” meant more than just neighbourhoods or
locals, as it adopted a discourse of community around "morals.” However, the National
Stralegy for Neighbourhood Renewal sometimes uses "community” as a synonym for
neighbourhood, so there is some ambiguity in this document about what the term
conveys {Alkinson, 2007) {see Box 4.56).

The National Strategy for Neighbourhcod Renewal shifted away from an exclusively
area based focus to one of mainstreaming regeneration. It comprised an agenda of 105
government commitments to help realise this long- term vision, which covered the
following themes: the local economy, health, housing, crime, and education. Fifteen of
the 105 commitments were directly relevant to community involvement (see SEU, 2001,
pp61-67). The Naticnal Strategy for Neighbourhood Renewal shows a strong
resemblance to the 1977 White Paper for the Inner Cities, as both are concerned with
reviving communities and improving the provision of services in deprived
neighbourhoods. {(Nadin & Cullingworth, 2002, Imrie & Raco, 2003)

From Box 4.6 it can be seen that the most prominent objectives of community
involvement in the National Strategy for Neighbourhood Renewal policies were those
around governance and social capital, while service delivery remains absent. However,
all discourses of “community” are evident within the National Strategy of
Neighbourhcod Renewal.
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Box 4.6: Community Invelvement Aims in SEU Bringing Britain Together (BBT} and The
National Strategy for Neighbourhood Renewal (NSfNR)

Govamence! ) -

Invalvement is people’s right: The govemment is committed to ensuring that communibes’ needs and priosities are at
the fore in neighbourhced renewal and thal residents of poor neighbourhoods have the tools 1o get involved in whatever
‘way they wanl.” (NSMNR, Para 5.26, p51)

Involvement helps join up different conditions of development: "Oepariments have worked at cross purposes on
‘problems thal require a joined- up response ... Government failed to hamess the knowledge and energy of local people
or empower ther io develop their own solutions.” (NSINR, p7) “Action needs to be joined up locally, in a way that is
accountable to communities and encourages them io 1ake the lead. A central part of the stralegy Is the creation of LSPs
‘which will bring together local authorities and other public services as well as residents, the private seclor and
'community sector organisations.” (NSNR, Para 3.14, p28)

|Sacisl Capital: .
‘Involvement overcomes alienation and sxclusien: "My vision is of a nation where no one is seriously disadvantaged

by where they live, where power, wealth and opportunity are in the hands of the many not the few.” (Tony Blair in
NSMNR, pS)

Invelvement makes communities strong In themselves: “Too much has been imposed fom above, when experience

shows that success depends on communities themselves having the power and taking the responsibility to make things
better.” (BBT, p1).

PO

4.7.6 New Deal for Communities

The NDC, which formed part of the NSNR, initially had a budget of £2 billion for
seventeen first round “Pathfinder’ partnerships and twenty- two second round
“Pathfinder” partnerships, to be spent over ten years, with the aim that they should
become “showcase models” of what can be achieved. Each partnership has been
allocated funding of between £35 million and £60million. The NDC areas were chosen
according to the Index of Local Deprivation (ILD) and reflected a regional spread of
neighbourhoods across England, with at least one local authority area in each region
and more where deprivation was concentrated. After the selection of the thirty- nine
areas local residents were invited to choose which neighbourhoad within that area
would receive NDC funding.

The concept of the New Deal for Communities is area regeneration (focused on small
neighbourhoods of between 1,000- 4,000 households) with an even greater emphasis
on local community involvement. The programme gave flexibility to the local partnership
to define its own objectives and practices (providing they were within the priorities listed
by the DETR), its way of working and its actions, although its delivery plan required
approval from central government. The New Deal for Communities programmes had a
duration of ten years with a built in delivery phase to allow more time to involve the

local community and other partners effectively. The partnership boards running these
regeneration programmes have representation from the public, private, voluntary and
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community sectors, but the government insists that it is the community that holds the
“real power.” As the government guidance for setting up a New Deal far Communities
programme and the SEU (1998) report stated:

“Proposals which are imposed on communities won't work and won't be supported
under the NODC. We want to ensure that all individuals and community groups affected
by the proposals are fully engaged in their planning and their implementation. . .retaining
the involvement and support of the community shouid be a prionty throughout the life of
any regeneration scheme.” DETR (1999b) p6

it is questionable whether the principles of the NDC may have been expected to apply
to the whale Nationat Strategy for Neighbourhood Renswal, but when the full strategy
emerged local flexibility was firmly disowned by the setting of floor targets on
employment, health, housing, safety and education. The setting of national floor targets
resulted in Whitehall departments for the first time being judged on areas where they
were doing worst rather than on the national average, although the principle of
cammunity involvement remained, it suffered some "constructive demotion,” according
to Chanan (2003), as there was no “community involvement” in setting floor targets.
Instead community involvement was fostered on the grounds that it would assist with
the achievement of certain floor targets in the various thematic groupings.
Consequently, it came as no surprise that the development of community indicators to
assess the leve! of “community involvement” lagged behind mainstream issues by
several years. (New Economics Foundation, 2001)

The first phase of the National Evalustion of the NDC programme (2005) revealed that
partnerships had generally improved channels of communication with the community,
with 79 % of residents having heard of the local NDC and over half thought it had
improved the area. Residents were impressed with what their local partnership was
daing. This is demonstrated by the finding that the average turnout for resident board
elections was in some locations higher than the average local government elections.
Despite this representatives were still unclear as to who they represented, with
comments such as | say my piece, but | don’t know that I'm right or truly
representative. | don't speak to that many representatives” (Howard & Sweeting, 2007
p116). Trust appears to exist amongst the community in relation to local institutions,
notably the local authority and the palice. 53% of residents also trusted their local NDC,
but this has not yet fed through to actual invalvement in VCOs. By 2004, levels of trust
in NDCs were higher than for local authorities. BME groups also revealed positive



attitudes towards their local NDC community (Grimshaw & Smith, 2007, ODPM, 2005,
NAQO, 2004, Walker, 2004, Loney, 2004}

The National Evaluation of the NDC programme revealed a number of constraints that
tended to limit community engagement, perhaps an indication that too little attention
was paid to the consequences of such a heavy commitment to community

engagement. Some residents thought NDCs were “cliquey” and for the few, offering ‘lip
service' to consultation, and provided communities with litile influence over decisions.
Methods of communication were criticized for not being sufficiently detailed, and
inconsistently distributed. Residents wanted more information on the organisation of the
partnership in terms of who does what, more transparency about funding decisions,
and more information on current or ptanned projects (ODPM, 20085).

A strong emphasis on engagement with BME communities appears to have
undermined concern for other forms of equalities and diversities, notably gender and
disability. This has also led many residents to question whether projects should be
targeted at specific communities, in the interest of establishing community cohesion.
Most NDCs have encountered problems in engaging with some groups in their area
because of their longstanding, tense relationships with service agencies, which have
been difficult to change. Problems were also reported regarding resentment directed at
government’s control, as NDCs were seen to be dominated by central government
directives over what the form and character of local community based regeneration
programimes should be. There was also considerable resentment of the highly paid
consultants brought in to regenerate the deprived neighbourhoods. To some, NDCs
have been dubbed the “New Deal for Consultants.” Local residents felt that the NDCs in
principle advocated local residents “know best,” but in practice professional outsiders,
parachuted into communities and who were not part of the fabric of a neighbourhood'’s
social capital, “knew better.” This indicates there is a distinction between those that
know what needs to be done and those that can do it (ODPM, 2005, Weaver, 2002).

Dominant socio-demographic characteristics such as new and transient populations
and intra community strife (e.g. Braunstone Community Association, Leicester),
institutional histary and failures of previous regeneration schemes to improve the area,
have also undermined engagement. Nevertheless, on a broader scale there is no doubt

that the NDC programme has made far more of an attempt to engage with, all sectors



of the community than any previous initiative (Howard & Sweeting, 2007, ODFPM, 2005,
Cullingworth & Nadin, 2002, Jones, 2003, Wilks- Heeg, 2003).

From Box 4.7 it can be seen that the six principles of community involvement identified
by Chanan (2003) informed the development of the NDC policy. This illustrates that
community involvement in this policy was all encompassing (including govermance,
service delivery and social capital aims).

Box 4.7: Community Involvement Aims in the New Deal for Communities (NDC)
Governance. o ) T )

Invalvement ie pecple’a right: “In each area we are inviling communily based partnerships lo form and take
responsibility for regeneration of one neighbourhood.” (DETR Overview, p3)

Invelvament hoipa foin up ditferent conditione of developmant: “NDCs will provide jeined- up solutions to joined up
problems.” (DETR Qverview, p2) “Tha programmae will be run by local partnerships that have al its core local residents,

communily and volunlary groups, but which aiso include businass, the local authonty and other public bodies.” (DETR
Guidance, p7)

Involvament halps eustainabliity: “Communities must ba al the heart of the regeneration process to ensure ifs
‘sustainability into the future.” (NRU Factsheel, p3) “It also means harnessing the active involvement of the local
;community — nol only during the lifespan of the programme, but afterwards as weil.”" (DETR Overview, p1)

Seclel Capitel:

invoivement overocmes alienetion and exclvalon: “The NDC places a particular emphasis on involving alf elements
of the facal community from the autsel. Plans Imposed on @ comnmunity, which are not developad with them end win their

Isuppoart, wont defiver lesting change ... They must ba invaivaed in the idenlification of problems and neads and in tha ]

.davelopment of the regeneration scheme. And we leck ta public agencies and bodies fe support and deveiop community

‘invalvement at every stage.” (DETR Guidance, Para 1.7, p8)

‘Invetvement mokea communitios atreng in themeelvea: “By forging strong alllances and ploughing back the
knawledge and experience gained, NOC aims o increass the capacity of local people lo lake cherge of thelr own hture.”
({NRU Factshest, p1)

Saervice Dalivery:

Invelvement meximioae the effectiveneee of eervicee and reaouroes: “The partnerships aim fo ensure that
improvementls to services and facilities meel the needs of the whale community.™ ((NRLU Fectsheel, p4d)

4.8 Local Strategic Partnerships and Community Empowerment Networks

The creation of Local Strategic Partnerships (LSPs) was a further component in the
development of the government'’s neighbourhood renewal strategy and form part of
their wider reform to improve the quality and responsiveness of public services. The
initial aim of Local Strategic Partnerships was to rationalise partnership initiatives in any
one locality and address the problem of “initiative- itus,” via promoting an additional
strategic tier of partnership as the solution (Bailey, 2003). Local Strategic Partnerships
are cross- sectoral partnerships, which “provide a single overarching local coordination
framework within which other partnerships can operate” (DETR, 20004, p1). LSPs are
expected to inciude a balanced representation from the public, private, voluntary and

community sectors, involving some or all of the following: residents, community groups,
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voluntary organisations, faith communities, local councillers, private sector and
business arganisations and various public sector organizations and statutory agencies
(SEU, 2001, p45). In particular,

“Effective engagement with communities is one of the most important aspects of the
LSP's work and they will have failed if they do not deliver on this... LSPs are not only fo
welcome involvernent from these organisations and individuals, but actively seek them
out.” SEU (2001) Para 5.28 & 5.29, p51

“LSPs should ensure that community and voluntary organisations and the wider
community are in a position to play a full and equal part in multi-agency partnerships on
the same basis with statutory authorities and better resourced partners.”

DETR (2000a) p16
Local Strategic Partnerships have four core responsibilities: Firstly, local authorities are
required to prepare and implement a community strategy for local areas (provided by
the Local Govemment Act 2001) and the LSP is expected to engage (i.e. involve rather
than consult) local people in the development of these community plans in order to
deliver policy at the local level. Secondly, LSPs are to develop and deliver a local
neighbaurhood renewal strategy to tackle deprivation. Thirdly, they are to co-ordinate
local plans, partnerships and initiatives and provide a forum for local authorities, the
police, health services, central government and other agencies. Finally, LSPs are to
work with local authorities to develop service agreements. (DETR, 2001b, Newman,
2001, Mclnroy, 2001, Greater London Enterprise, 2003)

Annex C of the Government Guidance for LSPs distinguishes between two of the aims
that have been addressed in the Urban White Paper and the cross cutting Treasury
Report, but which are often confused elsewhere in both government and non-
government literature. “There are two quite different ways in which peaple working in
the community and voluntary sector groups might be involved in an LSP. The first
category relates to their role in providing services for their awn members and for other
local people and the second category relates to their role in speaking for local people.”
DETR (2001b) (para 13-14).

The Home Office was responsible for making proposals an how VCOs could be
represented in the LSP framework. The Home Office initially suggested that Councils
for Voluntary Services (CVS) should put forward representatives. However, not every
lacal authority Borough has a CVS because some lack local authority suppaort or indeed
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community support. Consequently, the Home Office’s next idea was the creation of
Community Empowerment Networks (CENSs), which included tenants, residents
associations, voluntary and community arganisations and faith groups. The next step
was to identify the managing agents/ Lead Organisations (LO) for these CENs. Where
there was a respectable CVS they became the management agents for the CEN and
as all CENs in the UK are CVS run, except Haningey (one of the case studies for this
thesis) and Preston, which both went out to competitive tender. The intention was that
the managing agents/ Lead Organisations would become redundant once the CENs
were preperly in place.

The areas eligible for Neighbourhood Renewal Fund were also eligible for the various
Community Participation Programmes {CPC): (1) Community Empowerment Fund to
support Community Empowerment Networks as a route to engage communities
effectively in LSPs; (2) Community Chest and Community Learning Chest funding
providing easily accessible grants to support self-help and community activity and the
development of skills, knowledge and community learning. The Community Chests,
worth £50 million in total, funded local small grant schemes to formal or informal
community groups in the 88 most deprived areas, so that communities could take the
first steps towards more formal involvement in neighbourhood renewal and run their
own projects. The Community Chests were largely initiated (according to the SEU
(2001)) because it was realised that far many residents the first step towards
community involvement was likely to be through participating in community self- help
and mutual support activity. The Voluntary Sector Investment Fund of Her Majesty’s
Treasury was used to address the barriers of effective service delivery, assist in
modernising the sector for the future and enhance local communities capacities to
assist in the delivery of welfare services. (Government Office for London, 2002, HMT,
2002, SEU, 2001)

The Community Participation Programme started late in 2001-2002, which meant many
management agents/lead organisations were still recruiting staff and setting up
activities during the second year. This bureaucracy and inappropriate timescales led to
an extension until 2006. A review of the Community Participation Programmes in 2002-
2003 led to them being combined in the Single Community Programme (SCP), which

ran until March 2006. After that, the Single Community Programme was integrated into
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the Stronger and Safer Communities Fund to be administered by local authorities. Now
this forms part of the Area Based Grant (introduced in 2008) to give local authorities
greater flexibility in deciding local priorities for spending. This transfer of power, back to
local authorities has “reawakened” uncertainty amongst many VCQs about their
ongoing rofe, as the case siudies in the subsequent chapters show.

Each LSP in the 88 NRF areas was eligible for £40,000 over three years from the
Community Empowerment Fund (CEF) (over £35 million in total) to help reduce the
distance betwaen LSPs and local community organisations and allow genuine
engagement of the third sector, as there was a recognition that support for the third
sector was under resourced and the CEF would go some way in equalising
partnerships. The regional Government Offices paid this money as directly as possible
to third sector organisations in the 88 most deprived areas. The Community
Empowerment Fund covers outreach work to raise awareness and involve the widest
possible range of interests, facilitation for eliciting community views and procedures for
choosing VCO representatives for the LSP, ongoing training and support for these
individuals, two way dissemination of information, communications such as via forums,
newsletters and websites and opportunities for developing ideas, proposals and
contributions to the strategic planning process. The vast majority of CENs elect their
representatives, but some combine elections and nominations, partly to recognise the
appropriateness of a “participatory” rather than “representative” model. Many CENs
have alsc adopted “allocations” on the LSP board to different kinds of organisations
(i.e. voluntary and community, BME/faith, communities of interest and neighbourhood
based fora) (Government Office for London, 2002, West, 2001, Institute for Public
Policy Research (IPPR), 2001)

The Community Participation Programme Evaluation (2003) revealed that there were
very different approaches to developing a CEN. Only just over one third had a written
constitution, some had no membership structure or operated through databases, over
one third had no eligibility criteria for the membership and wherea there were criteria,
they were often very broad. Some were networks of networks, with the networks
distinct from their individual organisations counting as members, whereas others

counted all the constituent groups as members. About 40% had individual as well as
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group members, and they varied in whether local authority and/or LSP officers were
invited to attend all CEN meetings.

The National Evaluation of LSPs undertaken by the ODPM {2005) reveals significant
progress had been made with the establishment of CENs. The report concluded that
they have increased cohesion within the sector and allowed VCOs to be more
systematic and strategic and created new spaces where links can be made between
different interests. CENs have helped overcome the sense of isclation many groups
feel and raised their profile within the sector. Thay have also gone some way in
reducing the sector's competitiveness (i.e. rivalry and lack of co-operation) and the
extent to which groups see others as rivals or a threat, thus building trust, and social
capital amongst VCOs. The fact that VCOs have established a place on the LSP is an
achievement in itself. But they also recognise it brings various other benefits, which
include gaining knowledge and awareness of policies and plans, building trust with and
gaining recognition from other sectors, being consulted, and having access to decision
makers.

Despite this the National Evaluation of LSPs CDPM (2005) also reveals a series of
significant challenges facing VCS involvement. For the VCS the main question
concerning their participation is the cost of partnership working and whether the
outcome is commensurate with all the efforts expended (Atkinson, 2007, Liddle &
Townsend, 2003). Secondly, there are challenges of involving the most marginalized or
“hard to reach” groups, particularly with regards to increasing the “bonding” within the
BME sector and building bridges between it and the infrastructure of the rest of the
VCS. Anocther challenge is to make effective links between the voluntary and
community sectors, as some CENs appear to be focused on one or the other.
According to the National Evaluation, many have made strenuous efforts to target
smaller informal or grassroots organisations, but sometimes at the expense of the
voluntary sector or the larger more professional service delivery based organizations, a
complete contrast to the case studies expressed in subsequent chapters and
Atkinson's (2007) study.

The National Evaluation of LSPs ODPM (2005) also pinpocints that VCOs still feel that
they are the “junior partners,” and that they have not yet overcome all the

misconceptions about the role of the VCS and that they are not exercising “real”
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influence within LSP/ CEN structures. The timing of different developments is seen as
important here, because the Community Strategy and local Neighbourhood Renewal
Strategy processes were in place before the CENs were set up, so that in some places
(like Haringey) the VCS had to find a way into arrangements that were up and running.
In addition, many VCOs also perceived "LSPs as creatures of local government”
(Atkinson, 2007, p73), i.e. to have a very close alignment with the local authority, which
has affected the influence and effectiveness of VCO involvement (the extent of this
“dominance” is dependent on VCOs experiences of participation in the past) (Liddle,
2001, Liddle & Townsend, 2003, West, 2001, Russell, 2002).

The ODPM {2005) evaluation also indicates that the influence of CENs over local
decision- making has been limited so far. However, it indicated that VCS involvement in
LSP structures, particularly at the theme groups may provide the greatest opportunity
for the VCOs to exert influence, but this was "patchy,” depending on subject matter of
the theme group and chairs that were sympathetic towards the VCS, showing
similarities with the case studies which follow in subsequent chapters. There also
appeared to be a danger of VCOs viewing the LSP "too hierarchically” (i.e. the best
place to be was perceived to be at the board level) or "too economic” rather than social
in outlook (Liddle, 2001, Liddie & Townsend, 2003, West, 2001, Russell, 2002)

The patterns of VCS representation on LSPs in terms of the types of organisations
involved, their level of representation and the means of selection were equally varied,
within the National Evaluation (including whether BME/ faith communities, came
through separately or through the VCS). The LSP guidance does not distinguish
between voluntary and community organisations, but there are important differences
that have implications for LSFs (i.e. their degree of engagement, the support required
and their potential contribution). The way in which VCOs relate to their wider
constituency has been a longstanding issue for the VCS in terms of how representative
they are, and what model of representation is being applied, so it comes as no surprise
to have continued into the LSP/ CEN related structures. Ultimately, this raises
questions as to whether VCO representatives see themselves as representatives and
accountable to a given constituency or rather bringing a particular individual
perspective to the decision making process. The VCS tends to utilise the representative

democracy model, which poses greater demands on representatives to be mandated
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by, and feedback to their constituencies. It has also resulted in many members having
unrealistic expectations, because they fail to recognise the difficuities this involves
(ODPM, 2005, Bailey, 2005).

There are also issues for the sector itself in terms of how it defines itself. These include
whether faith organizations should be considered separate from the VCS, and what
type of role infrastructure organizations will perform in the future. The emphasis on
community engagement may mean advocacy type organisations are more likely to get
drawn in than the larger service delivers and if this is the case, it remains to be seen
how they will retain their critical edge, whilst carrying out partnership responsibilities. It
also raises the question as to where voluntary organisations that perform service
delivery roles contracted by public sector agencies for an LSP fall, within the VCS or
the sphere of service providers. (ODPM, 2005)

Other factors affecting the VCOs involvement identified by the National Evaluation
included limited time and resources, the culture of partnership working, and the
uncertainty about the role of the VCS within the LSPs from bath the VCOs themselves
and other sectoral partners. Many found it difficult to understand and fulfill their roles
and felt ill equipped 1o bring a “strategic” view to the decision making table, often
because it was not where their interests lie. The way in which meetings were run
reinforced the VCOs "junior status” (i.e. long agendas, late papers, jargon, the way
meetings were chaired and the style of debates). Since the rules of the “partnership
game” were written by others to suit others, VCOs were less attuned to partnership
working, partly because often organisations are more accustomed to competing for
resources than they are collaborating, and there appeared to be a need to move away
from seeing the LSP as a channel to confront others through. Thus it would seem
taking steps towards greater trust and integration within the sector may be as much of a
pre-requisite as building infrastructure and capacity (ODPM, 2005, Liddle & Townsend,
2003, Atkinson, 2007).

Responses from other sectors were varied, some felt that the VCS were "strong on talk,
and no action,” “provided no resources, so had no clout,” “were not relevant at county
level” and “were not doing as much as they could.” Whilst other partners felt the VCS

makes a valuable contribution, particularly in terms of the distinctive perspectives that
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VCO representatives can bring in terms of engaging deprived communities and
excluded groups and having an equal voice, but recognized the difficulties of obtaining
representation from such a large and diverse sector (ODPM, 2005). These conclusions
offer a number of benchmarks and potential comparisons for this research, when it
looks at the workings of the CENs in Enfield and Haringey.

There remain several unanswered questions about the structure and remit of LSPs. For
example, equality between partners has become “blurred” with local authorities having
an enhanced and pivotal role. The large number of partners involved also makes
working by consensus problematic. 1t also raises questions about constitution because
members of LSPs make decisions about budgets, which seems to undermine the role
of elected counciliors. in addition, there are difficulties in matching local concems to
strategic borough wide concerns.

There also appears to be a tension in the government's analysis in terms of how
notions of “community” and “community involvement” are used by government in
relation to different spatial scales. The LSPs and the neighbourhood renewal agenda
illustrate quite different and contradictory conceptions of the charactenstics of poor
communities, indicating it depends on the social scale under focus. For example,
according to Newman (2001) and Hastings (2003) at the neighbourhood level
communities seem to be characterised by a “surfeit of troubling characteristics,” while
at the spatial scale of the local authority “communities are a wealth of resources and
activity.” This is because the National Strategy for Neighbourhood Renewsat is targeted
at deprived areas or communities (i.e. by definition “problem areas”). This is a problem
that is clearly emerging from the conflation of discourses relating to social exclusion/
neighbourhood renewal/ communities (object) and community as a “value.”

There are also different constructions of the problem at these different spatial scales.
For example, at the neighbourhood level policy stresses the need to invigorate the
initiative, skills and networks of residents. In contrast, at the scale of the local authority
the same residents are reservoirs of energy, experience and creativity, which are
“untapped” by other participants and need to be drawn into effective change. This may
be due to the fact that the "technologies of government” are part of a broader agenda of
the “modemnisation of local government.” As Hastings (2003) states:



"Community participation at the neighbourhooed level is conceived of as @ means to
refresh the relationships within civil society, community participation at the strategic
fevel is a means to renew and refresh the relationships between civil society and the
local state.” Hastings (2003) p98
From Box 4.8 it can be seen that four of the six principles of community involvement
identified by Chanan (2003) are evident in the LSP policy. The LSPs therefore have
mutually enhancing community involvement objectives with involvement being seen in
this policy as governance, service delivery and social capital. This is to be expected
given that this policy stems from the National Strategy for Neighbourhocod Renewal.
However, the LSPs discourse of “community” differs substantially from that of the
Naticnal Strategy for Neighbourhoaod Renewal, largely partraying community as bath a
“geographical” and “policy” construct. LSP palicies only refer to the group of residents
that will be “involved,” and it is through the “community” that the policy has been
devised and activated; it does not refer ta community as a “moral construct.”

Box 4.8: Community Involvement Aims in Local Strategic Partnerships and Community
Strategies _
‘Governance:

invoivement heips foin up different cenditiona of development: “Public, privete, community and voluntsry sector

‘organisations alf have a part to play in itmproving quality of life. The more they cen work together, with focal people the
more thay can achiave.” (p. 4)
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nvelvament halpe auatalnebility: "The more likely it is that econamic, sociel and physicel regeneratfon happens and Is
sustained in deprived areas.” (p. 4) “involving local people and communities is vite! for the successful development and
implementation of communily sirategies and neighbaurhood renewal strateglas and key lo achieving lasting
improvemants.”

Socigl Capital:

Inveivement overcomaes alienetion and exclusion: "LSPs ere collaboralive partnerships where each member is an
‘equal pertner. Each partner will have a different contribution to make and his or her worth neads to be acknowledged.
iResources, responsibliities and duties may differ, but the value to the LSP of each pariner has to be recognised.” (Para
-1.31, p15) “LSPs should therefore, ensure that community and voluntary organisations and focal people more widely
.are in 2 position to play a full and equel part in mult-agency partnerships on the sama basis with stetutory authortties and
-beffer resourced pertners.” (Annex C, p639)

Serviee Delivery:

Invoivemont maximiaas the effectivensase of earvicoe and remources: "Fublic services work better and are delivered
in ways which meet peoples needs.” (p. 4) “The level of community and voluntary sector activily is oftan a geuge of the
'social health and spirit of that area and as such is e vital complementary strand to the provision of dacent public services
and a quality environment in changing peopla's lives.” (Annex C, p69) “The second main reason for having community
and voluntary sector people serving as members of the LSF is their knowiadge of the impacl of service provision on
local people.” (Annex €, p70)
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Table 4.7: Selected Kev Policv Documents under New L.abour with a “Communitv” Focus

Policy Documant Government Community Alm Canstructs of Community
Department
Geographicasi Policy Moreal
SRB Rounds 5 6 {1997} DETR {later ODPM) Governanca
Service Dalivery
Social Capital
Modern Local Govarnment: In Toueh with the Local QCPM Governance
People (1998)
Local Leadership Local Choice (1999) DDPM Governance
Urban Task Force Report: Towards an Urban DETR (later DOPM) Governanca
Renaissance (1999) Service Delivery
Social Capitat
Urban White Paper: Our Towns & Cities The Future DETR (later ODPM) Governance
Oglivering an Urban Renaissance {2000) Service Delivery
Social Capital
The Role of Voluntary & Community Seclors in HMT Service Delivery
Service Delivery: A Cross Cutting Review (2002)
Bringing Britain Together (1998) SEU Govarnance
Sociat Capital
National Strategy for Neighbourhood Renewal (2001) | SEU Governance
Social Capital
New Ceal for Communities (1998} DETR (later ODFM) Governance
Service Delivery
Sacial Capital
Local Strategic Partnerships/ Community Strategies DETR (later QDPM) Govarnance

(2000)

Service Delivery
Social Capital
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4.9 Chapter Conclusions

As the previous discussion of New Labour policies has demonstrated, there has been 3
notable development of discourses of “community” and “community involvement.” Table
4.7 summarises the key palicy documents under New Labour that have a “community”
focus and the key govemment departments that are responsible for these paolicies. It
summarises the community aims (whether they are governance, social capital ar
service delivery orientated) and the discourse of community (whether they are
geographical, policy or moral constructs) of these palicies.

There are a number of paradoxes in the New Labour Third Way government’s
approach to urban regeneration and community involvement. Firstly, a commonality
across all policy areas can be identified, that community involvement is intrinsically
seen as a “good thing.” The “dark side” to the norms of community involvement (i.e.
tight knit communities can be oppressive, and exclusive, just as they are supportive
and inclusive) and its association with power and politics are ignored (see Taylor, 1985,
Taylar, 2002, Atkinson & Kitrea, 2002, Cooke & Kothari, 2001).

Second an inevitability of the policy process is a shift from ideas to outputs and as a
result “simplified” definitions of “community involvement” accur. For example, the pace
of change was substantial in New Labour's first administration, between 1997 — May
2001 because Labour had been in opposition to the Conservative Party for 18 years,
giving them a considerable length of time to develop the foundations of their ideoclogy
and as such the policies from 1997- 2001 illustrated a focus on “ideas” and ideologically
driven policy initiatives. In contrast, in New Labour’s second administration, from June
2001 onwards, new policies continued to come on line {most noticeably around service
delivery), but at a much slower rate with the ideclogy of community participation already
firmly rooted in its palicies. In New Labour's second administration there was an evident
policy shift from “ideas” towards “implementation” and “outcomes” of delivery. Similarly,
the periodic disappearance of "community” in policy documentation probably stems
from the fact that as programmes moved from principles to action plans and from action
plans to implementation, the recipients at these various stages concentrated on the
structured and budgeted points rather than the vision and the principles (Goodlad,
2002, Taylor, 2002, Sutton, 1999).
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Thirdly, important differences can be identified in terms of departmental approaches
and priorities, with policies under New Labour coming from different places or starting
points. For example, the NDC offered total flexibility of scheme objectives in order to
maximise involvement, yet the National Strategy for Neighbourhood Renewal as a
whole imposed obligatory priority issues/ abjective targets. Community Strategies
(2000) emphasised a leading role for communities, but the White Paper “Modernising
Local Government: In Touch with the People” (1998) emphasised local authority
leadership and had little to say about community involvement. The Treasury report on
the role of the third sector (2002) focused on capacity building plans for service
delivery, but not for the general growth and strengthening of the community. We have
seen from this chapter that “community involvement” disappears from view
intermittently and frequently takes different stances or meanings, depending on the
perspectives of the people and institutions that bave used them (e.g. whether it is GOL,
oDPM, DETR, HMT, HO etc.) This results from the lack of clarity about what it is, and
as a consequence lacks distinct objectives and measurements. As we saw in Table 4.4
at the beginning of this chapter, four meanings intermittently reappear in different

documents by different government departments.

Fourthly, major tensions are created by this policy agenda, as it increasingly expects
more from deprived neighbourhoods, than it does of affluent neighbourhoods in terms
of community involvement {see Willis, 2004, Kleinman, 2000, p56, Kleinman, 1998,
p10-11, Taylor, 2002).

Given these paradoxes in the Third Way government’s approach to regeneration via
participation, there are varying interpretations of its significance. Liddle & Townsend
(2003) conclude that. “It is obvious that so far there is no proof that this new model is
any more superior than the system that it replaces, though early signs show that it has
the potential to do so” {Liddle & Townsend, 2002 p. 53). In contrast, Willis (2004)
argues that community involvement has been taken as far as it can go. The following
chapters will allow further consideration as to scope and significance of community

involvement under the current policy agenda, through detailed studies of Enfield and
Haringey.
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CHAPTER 5

ESTABLISHING THE STRATEGIC INFRASTRUCTURE OF CENs AND SETTING
PRIORITIES FOR VCOs

5. INTRODUCTION
The aim of this chapter is to demonstrate the ways in which power is deployed and
used in the process of incorporating the VCO sector into urban regeneration policy and
the way in which VCO power is apparent at different levels/ stages of the policy
process. This chapter is presented in three sections in order to explain:
1. How the strategic infrastructure of the CENs has been created and established
2. How agendas and priorities of VCOs are created and established at CEN,
Thematic Partnerships and LSP levels

3. How VCOs are delivering policy initiatives

The material for this chapter draws upon a series of participant observations and
secondary sources supplied at various events connected with early stage CEN
meetings in Enfield and Haringey between October 2004- September 2006 (see Box
5.1). Field notes together with agendas, minutes of meetings and Community
Empowerment Network Representatives training course materials represent the data
collected. A list of participant observations that took place in the two case study areas
can be found in Appendix B. A total of 42 events were attended, accumulating 145
hours of observation over a three- year period (2004-2006).

Box 5.1: Types of Participant Observations

Community Empowerment Network Members Meetings

Community Empowerment Network Representatives Training and Support
Programmes/ courses

Commiunity Empowerment Network Consultative Forums (in the case of Haringey)
Loca! Strategic Partnership Meetings (in the case ot Haringey)

London Community Participation Network (LCPN) Meetings

A series ot emails with Akronym Consultency regarding the setting up of the Haringey
Empowerment Network (HarCEN).

ook L Mo

5.1 Creating and Establishing the Strategic Infrastructure

This section explores how the strategic infrastructure of the CENs was created and
established in the two study boroughs. In so doing it will address a series of questions:
Has the process of setting up the CENs been democratic and transparent? Did it result

in a CEN structure that was broadly based, inclusive and commanded the support of
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the VCS? Did it establish a secure foundation for the subsequent evolution of the
participation agenda in each borough? How has the working of the infrastructure been
experienced in practice in the early stages and what problems or issues seem apparent
from the observations of its workings, and from analysing attempts at self- appraisal?
Are contrasts apparent between Enfield and Haringey, and how significant might these
be in pointing to issues for further investigation?

5.1.1 Establishing a VCO Platform and Bringing VCOs Together

In Enfield, the Community Regeneration Forum preceded the CEN, which was a VCS
forum that informed local VCOs about what was going on outside of Enfield and where
VCOs could bring in money from, for the purpose of urban reganeration. Subsaquantly,
the idea of establishing CENs came from central government in 2001 and the
Community Regeneration Forum provided the foundation for the CEN infrastructure.
The ECEN was set up to facilitate VCS involvemeant in tha ESP and its activities. The
CEN was funded by GOL through the CEF. This funding was for capacity building,
supporting involvement and participation and training for VCOs. The Enfield CEN was
set up during 2001 and officially launched in October 2002, making it one of the first
Boroughs in London to set up a CEN.

initially, involvement in the Enfieid CEN began with the large umbrella (second tier)
VCOs. Much later two outreach workers from two of these second tier VCOs, were
introduced to specifically work with the smaller VCOs and “hard to reach” groups in the
borough, in order to create awareness about the LSP/ CEN related structures and
ultimately get them involved in the CEN process. ECEN is typical of the vast majority of
CENs across the UK in tha! it was established by the local Council for Veoluntary
Services (CVS); Enfield Voluntary Action (EVA). Thae CVS became the responsible
body (accountable body) to manage ECEN through a consultation process with the
VCS. This was because, unlike Haringey, Enfield has a long standing CVS that already
had forums established and relationships in place that VCOs felt confident with. The
CVS then set about the development of a separate Steering Group comprised of
elected ECEN reprasentatives and staffing to oversee the work of the CEN.
Consequently, the first year of the CEN in Enfield, 2001, was very much about
astablishing trust between the statutory and voluntary sectors as well as within the
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voluntary sector itself. It was also a period that involved advocating why it was
worthwhile for VCOs to get involved (see Box 5.2).

Box 5.2: Advecating for VCO Involvement in CENs

"Many other boroughs have not got CEN's and those that have do not have representation at all levels of
the parinership. The ECEN has about 60 representatives. The ECEN and the ESP have tumed around the
perception that the VCS in Enfield are weak. The ECEN offers a big opportunity for the VCS. This should
not be underestimsted it should be used. The biggest block of representatives on the ESP is from ECEN.
The ECEN is helping make the Community Strategy a living document” ECEN Representative

“At 60 the ECEN has more elecled/ co-opted third sector representatives than any other CEN in London”
Enfield CVS Representative

The situation in Haringey was much more complicated reflecting the historical issues of
conflict within the community. The CEN for Haringey (HarCEN) was in a unique
position, as it was not located under a CVS (see Box 5.3). This was because the
organisation that had previously provided the CVS function in Haringey, Voluntary
Action Haringey (VAH) had their contract terminated by the London Borough of
Haringey (LBH) during early 2000. In fact the LBH cut £60, 000 from VAH, though it is
now operating as an independent social enterprise. This led to a period of consultation
with the VCOs within Haringey called the SHARE Project. The SHARE Project enabled
an interim umbrelta body based on the needs and demands of local VCOs and an
interim management committee to be established to ensure that the new VCS
organisation in Haringey named, HAVCO (Haringey Association of Voluntary and
Community Organisations), became fully functional. To an extent the active
involvement of the local authority in constructing HAVCO meant it sought to dictate the
nature of VCS involvement, in the hope they could work with them. The launch of
HAVCO took place in June 2003 and the Haringey CEN (HarCEN) was established
jater. Consequently, HarCEN was one of the last networks in Londan to come together.

Box 5.3: HarCEN in a Unique Position “in place or strife”

“We are in a wonderfully unique position - we have already seen what does and doesn’t work in other
areas. The prolocol of HarCEN is about parinership - a professional mindset is required now - rather than
adopling the aftitude that we are the poor relalions. Members need to up their game. it is not sufficient
anymore to just continually complain that you are not being given funding. Yes, it’s terrible, but you just
cant do that anymore — you must be more professional and work for the sector as a whole rather than for
individual gain. Members must go to the CEN with a sector view not an organisational view or otherwise
HarCEN cannot deliver.” HarCEN Representative

“HarCEN is co-opted into the Neighbourhood end Renewsal agenda — sign HarCEN's protocol 50 that your
voice can be heard. New Labour is driving the community agends forward — there is now a willingness to
engage with communities in Haringey and in London as a whole. Empowerment is powerful. But it is how
we use this opportunity to engage the community thal is important”

London Borough of Haringey Council Representative
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Against this backdrop Government Office for London (GOL) was working to develop a
CEN for Haringey, bringing together representatives from the VCOs to act as an
advisory group to assist in the CEN's development. At the time GOL could not identify
one single organisation with the capacity to develop @ CEN and produce an acceptable
action plan. Consequently, GOL went out to open tender for consultants to develop the
CEN for Haringey. The initial tender process was unsuccessful, so it was taken to a
second tender process, which was awarded to Akronym Consultancy, a Liverpool
based consultancy firm in March 2003, with the work completed in October of that year.
Akronym Consultancy began work with a scoping study to identify local VCOs in the
area. A database of some 700 organisations within Haringey or working for local
communities in Haringey had already been developed by the SHARE/ HAVCO project,
and was held by the LBH. This was supplemented by databases held by the Scarman
Trust and the LBH Tenant's Support department (which contained smaller community
and resident- based groups).

At the beginning of the project an independent website was established detailing
information on Neighbourhood Renewal, LSPs and CENs along with meeting dates and
venues, Information meetings then took place on the Neighbourhood Renewal agenda
to encourage VCOs to attend conferences where discussions around the development
of a CEN in Haringey would take place. These information meetings were initiated
primarily to develop a deeper understanding of the role of communities within
Neighbourhood Renewal and LSPs, because it became apparent to GOL that there
was a limited awareness of the Neighbourhood Renewal vision within the communities
and community based organisations of Haringey and what a CEN might contribute to
the VCOs. A total of 13 meetings were held across Haringey at a range of different
times and venues during May to June 2003 to ensure that as many people as possible
could attend. Despite these attempts the meetings were poorly attended with a total of
45 people attending in all.

in July 2003 two conferences were held (one at Chestnut Community Centre- St Ann’s
where 10 VCO representatives aitended and one at the Selby Centre — White Hart
Lane where 51 VCOs attended). At these conferences presentations from two separate
CENSs were given (Preston and Ealing), each with very different structures to illustrate
the different options available regarding network structures and “accountable bodies™.
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Those VCQOs that attended these conferences were informed about Preston's CEN
being a “company limited by guarantee” with an external accountable body responsible
for the Community Empowerment Fund (CEF) finance, whilst in contrast, participants
also heard about Ealing, a CEN that was attached to the CVS, which was also their
accountable body (identical to that in Enfield). The general consensus from the
attending VCOs was that any Haringey CEN should be totally independent, because
many VCOs seemed to be of the attitude that "CENSs run by CVS are restrictive and
dangerous.” Consequently, the consultants went about setting up a CEN that would
become a "company limited by guarantee” with an external accountable body
responsible for the Community Empowerment Fund finance. However, it was
expressed by the consultants that clarity was needed on the relationship between
HAVCO and the CEN and secondly, HAVCO needed to be acknowledged by the CEN
Membership as a resource. There was also some concern expressed by the local
authority that the late development of the CEN might impact on the development of the
LSP. A number of other issues were also raised at these conferences (see Box 5.4).
But the potential VCO participants were beginning to set the agenda and by this stage

involvement had been “driven up” to more respectable leveis, and could be judged
quite inclusive.

Box 5.4: Issues Raised by VCOs at Consultation Events regarding the setting up of
Haringey's CEN (2003).

(1) The process provides an opportunity for VCOs to shape the CEN to meet local needs and to
positively engage with all sectors of the community.

{2) The network should be totally independent.

(3) The diversity of communities in Haringey is strength and should be built upon.

{(4) There is a need for equality between organisations regardless of their size and resources.
(5) HAVCO is new and unproven, so who should be the lead body?

(6) Communication will be the key to developing the CEN.

(7} Engagement and involvernent and how to reach the most “hard to reach” groups must be
addressed.

(8) There needs to be a recognition that the CEN will take time to develop.

(9) Haningey actually has money available to spend now. Therefare, it was decided at the
conferences that a planning group should be established immediately and that this group should
be open to all. The group needs to be clear on its roles and responsibilities, people need to pass
the message on to others, the group should work quickly to meet GOL's timetable and the
outcome of meetings should be broadcast widely.

The last planning group meeting prior to the final conference was held on the 18"
September 2003. Here a discussion on the role of the lead body took place and it was
agreed to defer the decision concerning which organisation this should be, but to

continue with external, independent facilitation of the development of the CEN. It was
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not until April 2004 that HarCEN became a "company limited by guarantee,” making the
CEN and CVS in Haringey functionally independent, which makes the Haringey CEN
unlike any others in London. The Haringey planning group decided that they would like
the “accountable body” {o be an organisation that was outside the voluntary and
community infrastructure of Haringey, which was endorsed st the conference. Two
organisations were identified (Urban Futures and the Scarman Trust) and the Scarman
Trust was secured as the independent accountable body with an established LBH track
record (as both HarCEN and HAVCC were new organisations withaut that track
record). It was decided by a bsllot of members of HarCEN that the Scarman Trust
would be the “accountable body” as an interim arrangement for 18 months. After this
period the CEN would take on the role itself, subject to review. It was pointed out that
whilst the Scarman Trust was not part of the voluntary sector in Haringey, they had
been highly visible in Haringey through their management of the Community Chest and
Community Leaming Chest. It was also felt that the Scarman Trust was the better
choice because it had strong links with VCOs and could be a major asset to the future
development of the CEN.

A wezkness in Haringey was that the process and outcome of the setting up of the
Haringey CEN created areas of potential conflict between three organisstions (1)
HAVCOQ an organisation recognised by the LBH who supports new VCOs; (2) VAH that
operates as another organisation that levers in funding after being discredited by the
LBH. (VAH was recognised by voluntary sector players, but it was unclear whom they
represented). (3) HarCEN, designed to be a network of VCOs that assisted with policy
in Haringey. Consequently, communication has been problematic amongst these three
factions of the VCS in Haringey. This is despite the effort to adopt 2 rational and
inclusive approach to setting up the CEN in Haringey using expert consultants and a
participatory approach.

5.1.2 Membership and Elections

In both Enfield and Haringey full CEN membership was available to groups that were
based in the respective boroughs or had 80%, of their user groups in the borough and
agreed to sign up to the values, aims and objectives of the CEN. Community groups,

faith groups, networks, residents and tenants groups and voluntary groups that had a
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simple set of rules or a constitution that governs them as an organisation were eligible
to join the CEN. Full membership gave groups full voting rights within the CEN (one
vote per organisation), while associate membership was available to local residents
and organisations with less than 80% of their user groups in the respective boroughs,
giving them the right to attend and speak at meetings, receive all information from the
CEN, but not to have a vote in the CEN elections. The electoral system for VCO
representatives in both case study areas was designed and conducted by the Electoral
Reform Service (ERS), so as to be impartial and fair. It was also intended that an
impartial electoral system would prevent the “traditional gatekeepers” or “usual
suspects” from holding all the power. The principles of the system are documented in
Box 5.5. All representatives were elected on the basis of manifestos, but in order to
become a nominee they had to attend capacity building training and representation skill
training, which was funded by GOL. CEN representatives were to this extent
democratically elected and supported.

Box 5.5: The Election Process for CEN Representatives

{1) Postal ballot - facilitated by extemal facilitator to ensure transparency.

{2) Only groups in membership of the CEN at the time of the ballot will be able to vote.

{(3) Job description and personal specification for candidates to ensure that they are fully
aware of the skills required.

(4) Capacity building sessions before election for candidates $o0 as to understand issues of
representation and accountability.

{5) Code of conduct and terms of reference for all representatives

(6) No sitting Councillors or council employees as representatives of the CEN

(7) No single person is ailowed to hold more than one office and the length of office term is still
to be defined.

(8) Declaration of interest of members

{9) Standard checks on all nominated organisations/ representatives

{10) It was raised whether arganisations based outside Haringey, hut who work for people of
the borough can be members of CEN and CEN representatives?

The turnover of representatives had been minimal {only four have left) between 2004-
2006, none of which gave “not coping” in their role as a reason. However, that is not to
say it was not happening, as CEN representatives attendance to partnership meetings
were low in some cases {with them having only attended a couple of meetings).
Representatives were elected for a period of no more than 2 years, plus 6 months to
mentor the new representative. However, in Enfield during November 2004, it was
agreed by Members to extend! defer the current representatives ferm of office by a
year. This was in order to allow the current representatives to take part in a “support

programme,” which specifically intended to assess the training and support needs of
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representatives and to examine the inputs and outputs. The “support prograrmme”

commenced in November 2004 and ended in October 2005,

5.1. 3 Self- Appraisal

At an early stage ECEN took steps in self- appraisal. The support programme
conducted by an external consultant in 2004, included a review in the form of a survey
of all the CEN representatives, intended to determine the needs and capabilities of the
representatives to perform in their ECEN role. The findings of the support programme

can be found in Table 5.1.

Table 5.1: CEN Representative Support Programme Findings

Support Programme Findings Percentage
(%)

Meeting Attendance

Representatives attending Thematic Partnership/ hoard meetings regularty 90%

Representatives regularly attending ECEN meetings 60%

Representalives attending representative support meetings 50%

Infiuencing Decisions

Representatives fell that they were able te influence decisions made at meetings 50%

Representatives unable to link decision- making made at meetings with the priorities set 60%

out in the Community Strategy.

Meeting Preparation

Representatives that prepared for pattnership/board meetings 80%

Representatives that did not prepase for ECEN meetings 65%

Representatives that did not prepare fer representatives’ support meetings 69%

Feedback

Representatives producing feedback reports 63%

Representatives that feed back on their work at meetings 66%

Representatives that did not believe their reports were effective or simply did not produce | 78%

thern

Representatives that did not provide verbal feedback at meetings they attended 50%

Communication

Representatives that knew one or more representatives on their partnership/bosrd. 82%

Representatives that did not discuss issues with other representatives before meetings 45%

Representatives that had some kind of communication with other representatives after 72%

meetings

Representatives that let other representatives know that they would not be attending 58%

meetings

Representatives that were already or would like to work more closely with other 69%

representatives

Representatives that had accessed training 75%

Role of CEN Representative

Representatives who had applied for subsistence that found the process difficult 60%

Representatives that did not feel that they received any information to help them 81%

specifically with their role

Representatives that felt that the CEN listened to the issues that they raised 57%

Some significant results from the support prograrmme include that only 50% of

representatives attended representative support meetings, yet only 50% of
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representatives felt that they were able to influence decisions made at meetings. Some
feeling decisions were made outside the Boards and that they only came to the Board
for ratification. Over 45% of representatives did not discuss issues with cther
representatives before meetings, sometimes leading to representatives contradicting or
repeating each other. This is indicative of the varying capacities of ECEN
representatives, which is explored in greater detail in Chapter 7. 75% of representatives
had accessed training from ECEN, but this tended to be “effective representation”
training rather than other courses. This was taken to the Steering Group to consider
making it a requirement for representatives to attend training. However, an ECEN
representative stated: “This is difficult to police. Sometimes representatives cannot
come on the training days, so attempts are made to accommadate them later. Also
sometimes representatives say they will attend and fail to arrive. Work as an ECEN
representative is very time consuming and there is a danger that becoming too
prescriptive could discourage representatives.” 81% did not feel that they received any
information to help them specifically with their role and 57% of the representatives felt
that the CEN listened to the issues that they raised. This suggests that communication
amongst VCO representatives is problematic.

From these findings it was recommended by the consultant that ECEN arganise pre-
election events to ascertain the level of support required by potential representatives
and that clear guidelines on the level of commitment required for representatives was
part of the election process and that all representatives should undertake an induction
process before starting their role. Protocols for working with other representatives on
partnership/ boards should be developed as well as mentoring support systems for new
representatives being paired with experienced representatives. As well as development
of a programme that provides representatives with opportunities for both formal and
informal engagement with other representatives and short and concise training
opportunities. It was suggested that ECEN must also start the process of developing
facilitated days away for each parinership/ board on an annual basis. Where
partnerships had limited attendance by representatives, pre- meetings should be
organised and representatives encouraged to attend. It was also recommended that
ECEN must work with representatives ta develop with them at least cne method of
feedback that works for them and their interest group, make ESF minutes available to

all representatives, encourage greater use of the website as a means af gaining
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knowledge and filing information and consider providing additional administrative
support to representatives. It was also raised by an ECEN Representative that: "There
is a need to address the issue that representatives introduce themselves as
representing their own organisation, when they should state they are representing the
ECEN. It is also necessary to address how representatives feed information from the
bottom-up, rather than from the top- down.”

The evidence from this self- appraisal exercise suggests that in Enfield at least, the
issue of CEN representativeness and the competence of the CEN representatives were
addressed at an early stage, and steps were taken to improve working practices, whilst
in Haringey no such attempts had been made.

5.1.4 Training and Capacity Building among VCO Representatives

Training development and support activities such as “effective representation” courses -
to cover issues of representation, accountability, regeneration, negotiation and
consultation, to ensure representatives were fully aware of all the issues of
representation and that they were accountable to the CEN, were delivered quarterly, in
both Enfield and Haringey. The “effective representation” training got participants to
think about who they represented and within which structures, how they came about
their role, how they reported back to those they represented, and whether they had
terms of reference for their role, In this activity in Haringey the group was praised for
their distinctions between who and where they represented. Whao they represented was
presented in a realistically confined and restricted way. Usually when this exercise was
carried out people claim to represent a much larger group that most of the time they
have limited contact with. This exaggeration of constituency undermines the sector and
causes the council to question all VCOs, such that they begin to ask questions about
how many members an organisation has, and whether they can purport to represent
whom they claim to. HarCEN Member organisations {or their current representatives)
seem to have avoided this fault, though the exercise also revealed CEN Members did
not have a mandate of whom they represented and whom they were accountable to, or

at least they were not aware of it.
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Another group activity on the “effective representation” training included the “voluntary
sector game” which comprised of a set of cards with acronyms in regeneration, and
participants had to place each card under one of four categories: primary service
delivery arganisation, second tier/ infrastructure organisation, statutory organisation
and independent/ private sector organisation. Groups were given just 15 minutes to
place 17 cards in these categories. The exercise was used to demonstrate that
partnership boards take a lot of information quickly and in multi- agency working
different time scales are used than is usual within the voluntary sector. It also illustrated
some cross over between the three sectors of the economy and the way in which key
roles and definitions interlink. VCO groups took longer than 15 minutes to complete the
exercise, indicating the problems they face in keeping up with the statutory sector in
partnership meetings. It was already clear at this “observational” stage of the research

that VCO competence in their role of CEN representative would be a factor influencing
their effective participation.

5.1.5 Structure Implementation

(a) CENs

The CENs are the vehicle for linking the VCS with LSPs, with the intention of bringing
together a range of organisations from large professional voluntary agencies to the
smallest community organisations, faith organisations or residents groups, primarily to
provide representatives who represent the sector on the Thematic Action Groups and
LSP. They are responsible for getting information about the LSPs out to all sections of
the community and for providing ways in which people affected by poor service delivery
can get more involved in discussing and planning how the services should be changed,
and also help set priorities. They are also responsible for the distribution of smail
amounts of money for specified purposes. Decisions on the plans for development of
the CENs were made by the ECEN Steering Group in Enfield’s case and the HarCEN
Board in Haringey's case, in consultation with the CEN Membership. The CENs had
two levels: (i} the ECEN Steering Group/ HarCEN Executive Board, which comprised of
VCO representatives and met 8 minimum of 6 times a year. (ii) The CEN Members
Meetings, which comprised of CEN Members and Asscciate Members and met
monthly. ECEN Members meetings were conducted using a “top table” approach (see
Figure 5.1), whilst HarCEN adopted a “round table” discussion format.
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Figure 5.1: Floor plan of ECEN Members Meetings

ECEN Chair of ECEN Steering | ECEN Administration Office
Co- Group (minute Taker)
ordinator

ECEN Members and
Presenters
30 Attendees in total

Members of HarCEN were expected to join the participation process either through the
Consultative forums and/ or Theme Groups or directly through HarCEN, and indicate
the forums/ thematic group to which they would like to subscribe, allowing them to see
the relevance of the CEN to the bigger picture. HarCEN had an over-arching structure,
split into "theme" groups. Various “consultative forums,” some of which were set up and
commissioned during March/ April 2004, facilitated these “theme groups.” These
included (1) leisure and culture, (2) women's issues (Women's Forum), (3) carers’
issues (Carers Forum), {4) refugee and asylum seekers forum {Haringey Refugee and
Asylum Group) (5) black and minority ethnic issues (BME Forum set up October 2004),
(6) gay and lesbian bisexual and tran-sexual issues (GLBT Forum) and (7) interfaith
issues (Faith Forum — set up November 2004},

The intention was that HarCEN Members participate via these forums and/ or via the
thematic groups that match the “key thematic partnerships” of the Haringey Strategic
Partnership as its main issues (see Figure 5.2). HarCEN Thematic Groups intended to
maich the HSP structures were set up and commissioned during March/ April 2004 and
included the following: (1) “health and social care/ well-being” {run by HAVCO); (2)
"economy, business, growth and development” (run in house by HarCEN); (3) “children
and young people” {run by a play organisation); (4) "liveability, environment and
housing” {run in house by HarCEN) and {5) "cormnmunity safety” {run by a faith
organisation). HarCEN is different from many other CENs in that in addition to local
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community themes it also reflected the key themes identified by the HSP. By using the

same theme group names HarCEN intended to signal it was “buying into” the council’'s

language, thus furthering the impression of partnership. However, this method created
problems with communication because naming the sub groups of HarCEN as “thematic
groups” caused confusion with the “thematic groups” of the HSP.

Figure 5.2: Initial Structure of HarCEN

members
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Capacity Building

COMMUNITY EMPOWERMENT NETWORK
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These groups elect their representatives onto the "thematic boards” of the Haringey Strategic

Group.

REPRESENTATIVES GROUP

This Group meets every 3 months to discuss issues on the HSP — it consists of ALL the HSP
representatives and the Themed Group representatives and is chaired by the Chair of the Steering

Some of these forums (e.g. the faith, BME, Women'’s, Carers’, GLBT, HRAG) were run

by sub cantractors, and some were managed in- house by HarCEN. It was clear from

participants however, that there needed to be more regular face to face contact from

the HarCEN team and the sub contractors who facilitated some of the forums needed

to follow through on their commissioning mandate 10 “sell” the CEN to the members of

the Forums/ Thematic Groups as some participants still did not know about CENs.

Although, the voluntary sector was mirroring the statutory sector structures further work

was needed to work within the boundaries and join- up where necessary. The
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participation infrastructure that had been set up, “below” the CEN itself was somewhat
complex and risked confusing VCO respondents, within Haringey. In contrast,
members of ECEN were expected to jein the participation process directly through
ECEN, making it much simpler for the VCOs to understand.

Figure 5.3: Enfield Strategic Partnership Structure
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(b) Thematic Groups

The Thematic Action Groups are the element of the participation infrastructure that act
as themed partnerships, focussing on specific areas (such as health, crime & disorder,
leisure & culture, employment, education & enterprise, housing & environment and
children & young people), they influence the Local Strategic Partnership, whose
members represent the statutory, private and voluntary/ community sectors.
Representatives seek the views of the membership and feed these back to the
Thematic Partnerships that they were nominated and elected to sit on (as CEN
representatives} by the CEN Membership, via the Electoral Reform Service (ERS)
process. This feedback is achieved through Members Meetings, themed/ consultative

forums, websites and feedback reports (in Enfield). This structure attempts to facilitate
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a process where the VCS directly infuences decisions made at the strategic level (i.e.
the LSP). The Thematic Action Groups are thus a key level of influence, especially in
Enfield (see Figure 5.3}. It is at this level where influence might be best exerted when
considering the level of policy priorities and content, and so the experience of the VCO
representatives at this level is explored in the subsequent section (i.e. Section 5.2.2) of
this chapter and subsequant chapters (i.e. 6 and 7).

(c) LSP

Local Strategic Partnerships are partnerships set up to involve local people and
agencies in setting out a vision for local neighbourhood renewal and helping {0 improve
the delivery of local services through better planning, and ensuring that services aimed
at the most disadvantaged communities/ wards are effectivaly delivered. As part of their
role they oversee the development and implementation of the Community Strategy for
the Borough. LSPs are made up of representatives from the public sector (PCT, Social
Services, and Police), private sector (local businesses) and the VCS. These
representatives/ key decision makers’ work together to make decisions about what
services will be available in the Borough. The LSP Board meets four times a year.
There are three representatives from the CEN and three representatives from the CVS
Board that sit on the Haringey LSP, which were co-opted until elections for LSP
representatives took place (but are currently still there). In Enfield the ESP Board has
six VCO representatives (one of which is the accountable body). Similarly, the LSP
National Evaluation (2005) has shown that there is wide variation across LSPs in the
UK about the level and patterns of representation on LSPs.

The structure of VCO representation in the LSP and its links with the CENs was put
forward for consideration by the “interim steering groups” (which in Haringey's case
was established by Akronym in September 2003 and by EVA in Enfieid during 2001).
Attendees at the conferences put forward names to take the CEN forward until the
election of the Steering Group and members were in place. Akronym brokered the
“interim LSP representatives” in Haringey in June 2003 and by EVA in Enfieid in 2001.
The structure of the CEN in Haringey was designed to ensure accountability to the
Network from all representatives, and for community groups to be able to exart their
influence at all levels. A number of comments were referred back to the "interim
steering group” in Haringey concerning the CEN structure (see Box 5.6).
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Box 5.6: Comments from Haringey VCOs

Accountability

Inclusivity

Keeping the door open, for the CEN o set its own agenda

Identification of groups that are not represented such as young people, marginalised

groups, interest groups and HAVCO

o There are gaps around certain issues such as faith groups and young people. How to
include Social enterprises

» The need of a flow diagram, which identifias grass-root issues going through the CEN
process

o The need for VCOs to be in the “loop” and understanding the flow of information

s The need to build on the value/ cultural base via mentoring (e.g. HarCEN is an

“evolving” CEN rather than “constructed” or complete).

5.1.6 Reservations

The observation process and analysis of supporting documents revealed some
reservations about the scope and effectiveness of the participation infrastructure
established in each borough and some contrasts between them. These included issues
around representation, duplication of organisations in Haringey, agenda setting/
influencing, the ability of VCO representatives to understand and exploit the opportunity
to participate {in both boroughs). These are discussed below:

(a) Representation

A number of training sessions for VCO CEN representatives attended by the
researcher gave useful evidence and insight on representativeness and the abilities
and understanding of VCS representatives. In Haringey, it was revealed that there was
always one sector of the community that did not have a forum in the infrastructure as
set up. In most cases it was found that the genenc approach created less conflict
amongst groups, and major groups were represented, but some questions remained as
to whether all were represented. For example, in HarCEN or the HSP there was no
disability theme group. Haringey Carers and Disability Consartium, the Phoenix Group,
Markfield and the Winkfield Resource Centre were the only disability umbrella groups in
Haringey. There were no disability organisations in Haringey specifically. There were
only local groups of national organisations e.g. Diabetes UK, SCOPE etc.
Consequently, disability groups in Haringey were not represented effectively in the CEN
structures.
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In confrast, in Enfield, the major difficulty in representation has been around BME
representation. Prior to the elections in Enfield there was a “steering group” of third
sector reprasentatives, which included ali the umbrella organisations (including several
BME umbrella groups). However, when the elections took place not all of the umbrella
representatives got elected, most noticeably that of the Racial Equality Council.
Consequently, for same time there was a situation where BME communities were not
represented (see Box 5.7).

Box 5.7: Representational Issues

“The problem is that if if is dane through co- options if is unsetisfactory, what should have happened and in
hindsight it is easy fo say this, is someone should have been doing some leg- work with the BME
communily fo have ensured effective representation, as it now falls on elected representetives {0 represent
those inferests and they may or may not be sufficiently skilled/ equipped to do thaf. Another explanation is
that ECEN may not have had enough of those organisations registered.”®

Enfield Local Authority Officer

“ think BME vrganisetions do end have nominees, they may not have been built up to the appropriste
fevel, butf what was there did not get eiected. I think il is primerily because they did not go out and do the
wark — campaigning to get smalf groups fo vote.™® Enfileld Local Authority Officer

It alse came to light that not every VCO understood the elections process and in fact
BME representatives were put forward for election, bui then they did not vote.
Therefore, a BME representative was not elected through the ERS. So a post was
advertised and an individual was appainted. On the “health and social care” partnarship
there is a BME sub group. ECEN are currently acting in an advisory capacity to widen
the BME sub group to not just health issues. The Racial Equality Council has since
been commissionad by ECEN to organise and run workshops, which look at

representation from BME communities.

(b) Issues of Overfapping Roles for HarCEN and HAVCQ: The London Community
Participation Network (LCPN)

Haringey was selected as the first CEN site visit for the London Community
Participation Netwoark (LCPN) in November 2004. This body is concerned with
influencing the skills of representatives and specifically the financial monitoring of the
grant that has been given to London based CENs. Here it was expressed that a key
part of the CEN's development from the point of view of GOL and the LBH was to

¥ Interviewee comments trom scooping study research
® Interviewee comments from seooping study rescarch
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ensure there was no duplication of effort and resources in terms of engaging the local
community and ensure that the sector sees a clear demarcation of its role and the role
of the CVS and other second tier VCOs in Haringey. Officers of LBH wera concerned
about the need for the CEN and HAVCO to work in partnarship to avoid duplication of
resources, as there had already been a considerable amount of resources put into the
development of HAVCO from both the LBH and the HSP (see Box 5.8). GOL officers
ware not aione in this viaw with some evident confusion among HAVCO Board
Members, as they had seen their organisation go through a similar process to that of
the CEN to develop a CVS. Some Board members saw this process as a duplication of
effort, whilst others recognised it as a necessary process to achieve a diffarent end
product — the CEN. In distinguishing between the roles of HarCEN and HAVCO, a
HarCEN Board Member used a “net and umbrella” analogy at a Member's meeting (see
Box 5.9). It is perhaps significant that this issue of possible confusion of roles of
HarCEN and HAVCQ was highlighted early in the life of HarCEN and observed as a
concern hoth by the LCPN and by this researcher at the LCPN visit. This returns as a
theme affecting trust in the workings of HarCEN by VCO represeniativas later in the
research.

Box 5.8: GOL Officers Concerns

“What are the strengths, weaknesses, opportunities and threats to a CVS run CEN and an independent
CEN? Qne of tha potential threats | sea in Haringey is that the framework between HAVCO and HarCEN
needs {0 be agreed because at the moment it is merely replication. ECEN has & very strong management
sfructure due fo key staff af EVA. Barnet’s voluntary sector is working well with the LSP they are doing it
their own way, raising the question as lo whether the NR approach is in fact the night and mos! effeclive
way of involving the VCOs in regeneration. Waltham Forest has had a different set of problems also.”
GOL Officer




Box 5.9: The “Net and Umbrella” analogy: CEN & HAVCO

“People are currently pitting the CEN against the CVS - tha CEN is a net lo shield and pratect the capacity
of the voluntary sector. The HAVCO - VAH scenario has resulted in the voluntary sector being weak in
Haringey — there Is no strong voice and central to these representational issues is the need for a track
record, which Hanngey does not have. The seclor needs to malure as organisations.

HarCEN Board Member

HarCEN is for grass-root organisations. it is the Nat, so that the smaller, hard to reach and the hidden
voluntary and community organisations don't slip through the Nat. It is to capacity build smafler voluntary
and community organisations, so that they are fit to supply and can get the track record they need. The Net
is cafching the fish and bninging them o the Umbrelia.

HAVCO is tha Umbrella, so that voluntary and community organisations don't get wet, instead its job is to
capacily build larger voluntary and community arganisations, so that they are able to conlribute to the
community” HatCEN Board Member

You cannot catch a fish with an Umbrella or keep off the rain with a Net. It is advisable for voluntary and
community organisations to join both HarCEN and HAVCO, it just depends what is important to individual
voluntary and community organisations.” HarCEN Board Member

“We have been battiing through a storm. It has been a war to set up HarCEN. We have engaged with
statutory bodies thatl didn't want to be involved with us by delivery. We need fo reach out to those voices
that are not being heard. HarCEN is your critical friend. The HSP is inviting HarCEN to be involved,
because we can reach where others cannct reach. We do not have to bang on the door to be invited
anymore. It is good that people are starting to taik about us, if means the dialogue has started.”

HarCEN Board Mambar

Another concern expressed by GOL related to that of the capacity of HarCEN to
manage the finance because being a “company limited by guarantee,” they had to do
everything themselves whereas an established CVS already had a financial base. It
would seem that the Haringey Community Empowerment Network was established via
a rational and {(eventually} an inclusive process, with its outcome meant to be a “model”
CEN. But in the process it ignored conflicts and revesled some key issues concerning

clarity of roles.

5.2 Setting Agendas and Making Priorities: Is the infrastructure working?

This section focuses, on the “workings™ of the CEN/ LSP related structures and how
agendas and priorities of the community were set up and how much influence VCOs
had in this process. This is explored through the observations of Public Management
Framework Exercises set by GOL at the CEN level and through observations of the
differences on the VCO and statutory sector refationship at the Thematic Partnership
and LSP levels.
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5.2.1 At the CEN Level: PMF Exercises imposed by GOL

According to GOL: “At the heart of the government's strategy for neighbourhood
ranewal is the principle that local people know best what the priorities and needs of
their own neighbourhood are and that they must have the opportunity and the tocls to
get involved in local decision making and service delivery.” Consequently, CENs were
required by GOL to carry out Public Management Framework {PMF) exercises (in line
with criteria set out by GOL), so as to report on Members views and ensure
continuation of GOL funding. | observed this in both Enfield and Haringey during 2005.
However, their approaches to this GOL requirement differed considerably.

In Enfield during 2004, (the previous year to my observation) a special meeting was
held for the PMF exercise, but no VCOs attended, so in 2005 it was dealt with at the
normal ECEN members meeting in the usual top table formal fashion. In fact Enfield's
Performance Management Feedback in 2004 from GOL, in terms of assessment did
receive “amber green status”, with a GOL Officer and ECEN Accountable body,
commenting (see Box 5.10)

Box 5.10: Public Management Framework Exercise in Enfield

“The ESP has moved from an under performing LSP in 2003 to one of the better LSPs nationaliy.”
GOL Officer

“Members must respond to documents to influence the process. ECEN has to comptete Performance
Management Review in March 2005. If you want the resaurces to continue you must be involved in the
process,” Accountable Body

“We do have influence through GOL; they da not get overly involved about us not getting invited to certain
meetings, but are keen to use evaluation toals to see if we feel we are being listened o by the statutary
sectors. In fact, LBE are actually concerned we say the right things o GOL." ECEN Worker

Consequently, in 2005 the PMF exercise took place at the ECEN Members meeting
held on 1 March 2005 and was facilitated by a freelance consultant who supported
ECEN through the performance review process. The consultant stated that: *| have met
with the ESP and the ECEN steering group and have sent ocut a questionnaire to all
ECEN's key partners. Talking to ECEN Members is the last stage in the process.” The
Accountable Body put together an action plan for ECEN and set out how much money
would be spent. The consultant tock participants through the PMF document, which
asked a series of questions about ECEN's performance. The questions covered: (1)
communication and infarmation; (2) arganisational capacity and learning; (3) inclusivity;

(4) representation and accountability; (5) the LSP context; (6) influence and impacts
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and (7) action for improvements. Members were asked to give the ECEN a rating from
0-5 for each question. Overall members gave the ECEN a good rating and said it was
performing well.

In Haringey, the PMF exercise included a questionnaire and focus group posting
activity for member organisations, which | was also able to observe. The questionnaire
was completed on site at HarCEN Members Meeting on 16™ March 2005. This was an
especially useful activity to observe since it gave insight into a key issue — How VCO
members saw “HarCEN in action” and their diagnosis of its strengths and weaknesses
at that time. The focus group posting activity was first completed by the original steering
group in January 2005 and was repeated in March because such good feedback was
given by using this method of engagement, which was chosen and designed by
HarCEN. These activities formed part of HarCEN's performance management
assessment to allow HarCEN to take stock and assess how well it had been deoing in
meeting objectives, identifying any weaknesses and agreeing on actions for
improvement (e.g. to identify how members would like to see things next year)
Participanis were asked to respond to questions under six main themes (1)
communication and information; (2) organisational capacity and learning; (3) inclusivity,
(4) representation and accountability; (5) the LSP context; and (6) HarCEN's influence
and impacts. Under each sub question for these categories members were asked for
(a) their existing knowledge and (b) what they would like to see in the future. Appendix
D documents the key issues that the VCOs posted on the wall during the focus group
activities.

The existence of these evaluation exercises required and imposed by GOL, shows that
the CEN infrastructure set up in each borough, was from the start subject to critical self-
examination, designed to identify issues of inclusiveness operations, effectiveness and
VCO impact. As we still see this tradition continued in subsequent years and seems to
be helpful in allowing VCOs to learn from the initial workings of the participation system,
especially in Enfield and to a degree influenced its evolution. What these initial
assessments identified was mainly a positive response, but with reservations that in
subsequent more detailed research | was able to clarify and expand. For example, in
Haringey member VCOs interpreted the conduct! structure of HarCEN as mainly

positive with regards to organisational capacity and learning of the VCOs. The CEN's
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existence and its activities were attempting to reach out to groups that had not heen
included or felt involved in local activities before, and as such participants saw the CEN
as critical to the development, representation and growth of marginalised groups in
Haringey. However, it was felt by participants that clarity was needed regarding
communication in terms of getting information out to VCOs and other partners
regarding what the VCS can bring to the partnership, as well as how VCO
representatives “feed back” to their constituents the cutcomes of decisions. This
exercise also indicated BME focussed VCOs needed greater support to “actively”
participate, with no outreach strategy to ensure inclusivity of such groups in place.
There was a recognition from participants that VCO Representatives were at the table
for the first time, but it was clear from this exercise that they did not always feel that
they were involved in the decision making process, as over the {ast year many

decisions had already been made before HarCEN was in operation.

Whilst these PMF exercises were taking place, GOL (2005) meanwhile defined four key
areas for all CEN’s to work under stating:

“The Single Community Programme aims to develop effactive pan‘icipatioh which is
rooted in engagement at neighbourhood fevel, resourced and supported by a strategic
infrastructure to achieve: (1) Engagement (also described as Social Capital); (2)
Learning (also described as Governance); (3) Neighbourhood Level Working (also part
of Service Delivery) and (4) Small Grants Programme (also seen as part of Social
inclusion and Cohesion).”

HarCEN's Management Committee, (i.e. the Board), which comprised nine individuals
then took the comments made by HarCEN Members from the PMF exercise (see
Appendix D) and put those that related to GOL’ s four priorities on HarCEN'S Action
Plan for April 2005- March 2006. The HarCEN Board were then told by GOL to consult
with HarCEN Members about the proposed Action Plan that they had devised, and
subsequently, HarCEN Members were consulted on the Action Plan at the Members
Meeting heid on 25" May 2005. However, the Action Plan was being signed off by GOL
on 26™ May 2005 (the day after the Members Meeting), which raised issues around
how! when the comments from the Members Meeting were supposed to be fed into the
Action Plan. A certain amount of trust was lost “around the table” at HarCEN because
of this tight deadline, which seemed to render the consultation over the Action Plan
redundant (see Box 5.11). In fact, VCO “trust” in HarCEN is revealed as an important

factor influencing the effectiveness of HarCEN and Iater in the study, this is an
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important marker. Once the Action Plan was signed off by GOL the CEF money went to
the Scarman Trust, as the accountable body and then HarCEN received the finance for
commissioning programmes far 2005/06. It was reported at a subsequent Members
Meeting on 20™ July 2005 that GOL were intending to use HarCEN’s 37 paged Action
Plan as an example of Best Practice for CENs in London.

Box 5.11: PMF Exercise in Haringey

“Qur funding agreement paperwork has o be signed off and justified. The Scarman Trust is commissioned
to carry out Community Chest on HarCEN's behalf because we our so new. We are moving as fast as the
bureaucracy will aflow us. We are naive because we are so young and want to do things faster than we
can.” HarCEN Board Metmber

5.2.2 At the Thematic Partnership Level

The issue of who chairs the thematic partnerships emerged as a key bone of contention
in Enfield soon after the CEN was set up. During 2003 it was brought to the attention of
the ECEN by its representatives on the ESP Thematic Partnerships that their
experience and knowledge of the area was not being taken on board/ being used to
assist in the allocation of NRF for individual projects. ECEN representatives also
wanted to know what evidence these decisions were being based upon. The allocation
of NRF projects was in fact being based on a MORI survey carried out in the year 2000,
The ECEN representatives felt a more in-depth and updated consultation should be
used to allocate funds, which took their views into consideration. The Chairs of the
Thematic Partnerships (e.g. representatives from the statutory sector) stated that they
did not have enough time for all this paperwork etc, as it was additional to their
workloads. As a result of this, ECEN held a “cansultation event” on commissioning” in
March 2004. This was a useful event ta observe, as it showed how ECEN was trying to
use its influence to effect agenda setting at the Thematic Partnership level.

This event focused on the “neighbourhgod renewal commissioning” process in Enfield,
which locked at the 5§ neighbourhcod renewal cammissioning priorities, the research
evidence to support these priorities, the delivery of the projects and cross cutting
issues. 20 representatives from across all sectors in the borough attended this event
and an independent consultant produced a report. The event and subsequent
recommendations contributed to an improvement in the way decisions were made at

ESP meetings. This event assisted in creating a better relationship between the VCS
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and statutory bodies, as it allowed the difficulties each sector faces to be acknowledged
by both sectors and the statutory bodies also accepted that the knowledge of the VCS
was a valuable resource. The ECEN has subsequently organised VIP lunches for all
sectors involved in the ESP for networking purposes. This has heiped the voluntary
sector to understand the local agenda in Enfield, and how they can make a change. For
the statutory sector it gave them an opportunity to come and explain themselves, which
seemed to imply attention is being paid to informal networking as well as formal
structures (see Box 5.12)

Box 5.12: Differences in the VCO and statutory sector relationship

“It is nof an equal playing field for us — The stafufory sectors have more influence. The fact that aif the
Chairs of the Themed Partnerships are from the statutory seclor says & great deal about power and where
it fies. The Terms of Reference were amended quite recently to aflow Vice Chairs to be frorn the voluntary
seclor. However, there are no plans to have a 2-3 year turnover period of Chairs via an election process —
this would in theory allow voluntary sector representatives to at some point in time be able to Chair
meetings. Consequently, the power very much sits with them. ECEN representatives that attend the
Thematic Partnership meetings actually complain that the Chairs are not very effective. ECEN
representatives went to feel that they have the opporiunity fo add lo the agenda end do not feef that it is a
closed shop deal.” ECEN Rapresentative

“It is happening bottorn-up, buf we are not gefting it from the fop-down. They are going away making
decisions fike an old boy’s network — problem lies with how fo engage the VCS. Statufory seclor
representatives will not admit this because they see it as being disloyal o their colleagues. Statutory sector
representatives join ranks — we do nof do thaf, but they know what is happening in their hearts.”

ECEN Represantative

“Council Officers at Enfield are bricking it because the ECEN representatives understand the policies etc.
more than they do. In one instance @ Council Officer was unaware of a government policy that had been in
place for 4 years.” Research Consultant

“Through the work of the CEN the statutory sector has had to look deeper than just 8 decument lying on
their desk from 4 years ago (MORI survey). It is bringing tha statutory sectors and the voluntary sector
together more and breaking down seme of the barriers that exist. There is definitely a recognition of the
different ways sectors and organisations operate and a greater level of respect for each other.”

ECEN Representativa

Another example, showing a change in the VCO and statutory sector relationship
subsequent upon the VCS being given a more secure and fermal role in local policy
making, is that of the “local compact.” The “local compact’ in Enfield has been in
operation since 2002. There is a VCS steering group for the compact (Compact Review
Board). Yet it would appear that the value of the VCS contribution in the borough via
“the compact” was not appreciated nor understood by the statutory sector initially.
Some statutory bodies were also ignoring a requirement of the “local compact,” the 12-
week consultation period and were attempting to push through decisions, without this
consultation process having taken place. There was also concern about the ownership

of “the compact” as not everyone was signed up to it, diagnaostic of statutory bodies not
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rising to the commitment, and revealing the need for training on both sides (see Box
5.13).

It was anncunced at the ECEN Members Meeting in March 2005 that the Enfield
Compact Review Board Meetings were to be suspended until the statutory sector
agreed to engage with “the compact” more systematically and statutory partners had
identified their representatives, as only voluntary sector representatives had been
present at the previous two meelings. This experience suggests Council Officers were
thrust intc an environment where they did not posses the skills, or have an
understanding of the new circumstances, which obliged them to consult with the VCS,

as well as a resistance to change.

Box 5.13: The Local Compact and its credibility

“Do Council members understand the need for them to work in partnership with the voluntary and
community sector? The LBE’s website suggests that the voluntary and communily sector’s budget will be
cut, which was not a good example of partnership working. | feel the strategic part of the relationship with
the sector is not fully undarstood, many councilfors only recognised thet the council provided funds.”
ECEN Representative

“l am not sure whether the Compact hed mada a difference lo the voluntery sector ~what has the impact of
the Compact bean?” ECEN Representative

“The Compact advocates partnership, bul thera are no attendees from the local authority or heafth”
ECEN Representative

“It is not the failura of the Compact, but tha inability of counciliors to pay any credence to it.”
ECEN Representative

“The voluntary sactor is better lrained on negotiations than they are (stalutory sector)”
ECEN Representative

“The statutory saclors atways want to push things through. There is a need to consult with members, give
them time to do so and listen to them or what is the point of pulfing money into CENs.”

ECEN Representative

Consequently, “building bridges training” for council officers on the validity of
partnerships, perceptions of the VCS and how they should work together tock place.
ECEN, whose actions highlighted the initially poor level of participation among council
officers for the new regime of VCO participation, felt that "the compact” training should
be made part of all new council staff training and existing staff should be encouraged to
be trained in understanding “the compact.” They felt so strongly about this that they
wrote a letter to the Chief Executive and the ESP Board to this effect. A positive reply
was received assuring this would be done, re-affirming their commitment to working
with the VCS at all ievels and their intention to make nominations to the Enfield
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Compact Review Board. An ECEN representative stated: "t is exciting that they are
starting to listen to us.”

The growing confidence of the ECEN was indicated by its proposal that an impact
assessment be carried out on the VCS as part of a work plan, to go in the report to
GOL. This would enable identification of the impacts the “local compact” had on the
relationship between the VCS and statutory sector. The intention was for this to look at
the negotiations of funders and the statutory sector and the value added via VCS
engagement (value of the sector to the borough) and the assistance given to volunteers
and individuals. One ECEN Representative suggested that the LBE could be
approached to assist in funding the impact assessment, though as another ECEN
member stated: “Asking the council to contribute to this is just wasting time (it will just
stall )" However, it is clear that ECEN Members felt that the existence of the ECEN
has changed the way the VCS is perceived by the statutory sector (see Box 5.14).
ECEN recently set up a “celebrating our successes” notice board for ECEN
representatives and members to put up iterns that illustrate they are influencing the
agenda (see Box 5.15). In contrast, in Haringey there was no evidence to suggest that
the statutory sector was likening more to the VCS.

Box 5.14: Helping to Change Perceptions: CENs gain Confidence and Infiuence

“VYCOs would not be able to influanca the local agenda. The forum would not exist. The LBE would have no
obligation to consult with the public at the level at which it does (strategic) and VCOs would not have
access to such high powered individuals such as the Leader of the Council. This is power we hava been
given to by central government. We have eamed the statutory seclors trust that we can go along to
meeting and be constructive as opposed to being destructive. If we are not clear it is working, then we
recognise the need to work together to make it better.” ECEN Representative

Box 5.15; Celebrating ECEN'’s Successes

ECEN represenfatives on the Better Enfield Partnership

Were influential in securing funding for the Edmonton Credit Union.

Ensura that NRF funded "Street hawks” programme was mainstreamed.

ECEN reprasentatives on the Health and Social Care Board

tnfluenced the continuing care criteria by making sure it did not go through the HSCB without

debate.

2. Ensuring that the VCS were consulted on the naw criteria and ensuring all cases assessed under
the existing cnitera will be reviewed under the new 2005 criteria.

3. Being the only VCOS representatives fo he offared a maeting with tha Nerth London Strategic

Heatth Authority.

O I S e )

5.2.3 At the LSP Level

The aim of this section is to explore what goes on “round the LSP table” when agendas/
priorities are set and (invited) community groups are more “actively” involved. Key
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questions here relate to whether VCO influence is apparent and real at this level and
whether issues of inclusiveness, competence and impact are apparent. This section
draws solely on observations in Haringey, because access was denied in Enfield to
Local Strategic Partnership meetings. This is because in Enfield these meetings take
place “behind closed doors,” without a public gallery.

In Haringey, the HSP was not validated until 2004 {most CENs/LSPs were validated
during 2002) because of the prablems associated in setting up the CEN. The council
appointed the majority of representatives on the Haringey Strategic Partnership. There
are 25 who sit on the HSP; which means it is too large to function executively and
operates more like a forum. HSP meetings adopt a2 "round table™ approach with a public
gallery (see Figure 5.4), with both HSP representatives and members of the public
gallery having to sign a “conflict of interest register” on arrival. For Haringey, the timing
of establishing a CEN in the borough was poor. The draft pricrities of the Community
Strategy for Haringey had already been decided and agreed before the CEN was in
place because of the time delays with the CEN. The Community Strategy also reflected
the LBH Executive at that time, which has since changed.

VCO representation on the HSP was split between HarCEN and HAVCQ, with three
representatives each. Prior to HSP Meetings, voluntary sector representatives meet
with the HarCEN Co-ordinator to discuss and prepare questions to be raised at the
meeting. Throughout the meetings | observed, the HarCEN Co-ordinator continually
checked that the representatives were able to follow the pace of the agenda, prompting
them to speak and making sure that they had all the relevant paper work. Despite this,
it was common for many partners to not receive the agenda of the meeting and minutes
of the previous HSP meetings.

VCO representatives faced comments from statutory officials present at the LSP
meetings that all the questions always came from the “left- hand side” (where voluntary
sector representatives and a councillor always sat), indicating that community
representatives tended to sit away from other sectoral representatives. There was a
tendency for a voluntary sector representative to raise questions and only then the
other voluntary sector representatives would join in the debate. Bailey (2005b) found
similar results in that VCO representatives in his study tended to be labelled as the



“pad guys,” because they were the ones who always asked questions. On cne

occasion, the voluntary sector representatives expressed that they still did not feel

“effectively invaolved” (see Box 5.16)

Figure 5.4: Seating Plan information of HSP Meeting
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Box 5.16: VCOs not feeling effectively involved at the Strategic Level

‘Local authonties dont want the voluntary sector to be sirong and build. We are not given the paperwork or
access to information and training.” Voluntary Sector Representative

"You state that the voluntary sector youth services will be housed hare- what consultation has been
undertaken regarding this? To what extent have VCOs been engaged at committee level in this
agreement?”

Response — "HAVCO and its sub groups have been consulted”
Voluntary Sector Represantativa Raspeonsa to youth service provision consulitation

“f find some of these negative comments unbefievable, especially considering the money that has been put
into this to move Haringey forward and there has been successes. NRF is in danger of disappearing in
March 2006. The comments about the cormmunity not being asked | find disappointing — you are here at
the partnership table engaged and invoived. The structures are there — the CEN. It is how you use it that
matters. If you feel that there are problems there, you need to address it with the agencies involved with
the network. Engaging through the sub groups of the HSP is where the real work lakes place. The
govemment has given you a great vehicle to engaga with agencies that you have not been able to reach —
do take advantage of it.”

Councli Responses to Voiluntary Sactor

The overall impression from observing these LSP meetings in Haringey was that they
were not especially useful forums for VCO influence.

5.3 Delivering Policy Initiatives

This section examines the VCQO invelvement in neighbourhood level delivery of the
participation agenda. 1t draws on observations regarding Local Neighbourhood
Development Workers in Enfield and also VCOs that were commissioned te run
Consultative Forums and Thematic Groups on behaif of the CEN in Haringey, to
determine how well the participation infrastructure set up is dealing with issues of VCO
participation in policy making at the very local level.

In order to meet the 4™ objective of the Single Community Programme, “support for
community involvement in neighbourhoed level delivery” EVA and the ECEN steering
group had developed 3 new posts: (1) Two Local Neighbourhood Development
Workers and a Learning Plan Developer. These posts were intended tc operate at the
neighbourhood level working with both residents and VCOs in the most deprived areas
of Enfield to support community involvement in Enfield’s neighbourhood renewal
programme. The intention of these new posts was to have dedicated workers to
increase ECEN's membership and engage the community in the LSP and the council's
activities, thus assisting the ECEN in reaching a wider audience. This was initiated
because in the previous year, the ECEN had faced a constant challenge in getting
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information on local issues to and from VCOs, especially smaller VCOs. So it was with
this in mind that the ECEN chose to focus much of its attention, in 2005 on improving
communication between representatives and the wider VCS. The ECEN also intended
to look at ways of assisting members to develop a system of two- way communication
between their organisations and service users, so that information about
neighbourhood renewal programmes and projects could be shared more widely within
the community. However, as it can be seen by the decision making trail in Box 5.17

things did not go according to plan, with GOL continuing to dominate decisions made
by VCOs.

Box 5.17: Decision Making Trail

Step 1

Action Agreed: Outreach work required in order to reach “hard to reach”
| organisations

Outcome: ECEN proposes two new appointments and GOL agrees the
establishment of two new posts: Learning Plan Development Post and
Local Neighbourhoad Workers

Obstacles/ Problems: Not very successful in terms of applications
received.

Step 2

Next Action Agreed: GOL review feasibility of having posts given that the
posts contracts end in 2006, as this will mean if continue with recruitment
campaign to fill the posts, the post holders will be in place for less than a
year.

Outcome: Posts postponed by GOL

Step 3

Action Agreed: Posts advertised on MHT with a closing date of 15" April
with posts taken up in June

To develop participation ECEN also funded one off Enfield Community Awareness
Raising and Empowerment (ECARE) Fund Projects (ECARE) due to the under-spend
that occurred in the main budget 2002/03. Up to £3000 was given to VCOs to put
events/ activities on that would raise awareness among their communities of interest/
service users around the aims and objectives of ECEN, the ESP and the Community
Strategy and NRF. A number of research papers were also funded which highlighted
the needs of particular groups, the services that currently exist for them and the gap in
service provision for these groups. This revealed how groundwork needed to be done

to bring VCOs on board initially and how this leads to subsequent gains in confidence
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(see Box 5.18 for the research reporis that were commissioned). These reports were
subsequently taken to the ESP Board to raise further awareness and provided the
ammunition for VCS to take issues forward and proved a useful tool for groups looking
for future funding.

Box 5.18: Commissioned Research Reports

1. Report of a consultation day for older, lesbian, gay, bisexual & transgender persons
in Enfield

2. The need for legal advice in Enfield

3. Report of a survey exploring the issues for African and Caribbean carers in Enfield
4. Research report on the health needs of the Somali community in Enfield

5. Research Report into drugs awareness and misuse within the Turkish Speaking
Community

€. Report of a meeting of environmental and conservation groups to review the
Community Strategy and identify community projects to produce an Enfield Green Map
7. Survey of the Nigerian Community's knowledge of understanding and involvement in
the SP and ECEN

B. Homelessness Resource Centre — A Study into the housing and support needs of
18-24 year old single homeless and 18 year old refugees, including recommendations
on how these needs can be met

9. A study into the play and recreation needs of children and young people from the
Congolese, Somali and Eastern European communities in Enfield

10. Pulling It All Together — A report on work funded by ECARE and carried out by the
voluntary and community sector in Enfield.

ECEN also had a one-stop shop awareness event/ fair on the 18" March 2005 to
promote the work of VCOs to the statutory sectors, so that they could see what the
organisations actually do for the community and promote their services. This included

information stalls, mini seminars, discussion groups and holistic therapy group.

However, it was announced at the ECEN Members meeting in May 2005 {which was
observed) that there were some problems in relation to the administration and
monitoring from the ECARE and ECEN commissioning programmes for VCOs (see Box
5.19), with 14 out of 29 projects still having outstanding issues. The process revealed
VCO groups were not reading the contract properly and as a result they were not
keeping receipts and were paying volunteers, rather than reimbursing them out of
packet expenses. Some organisations were not providing monitoring reports on time
and had to be chased up, while some were even guilty of spending the funds on the
wrong project or not for what they were awarded. There also appeared to be a lack of
internal communication (i.e. one person knew the grant had been given, whilst the other
members questioned what had happened or even why they had not been funded) and
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with one organisation a conciliation erganisation had to be involved before they would
agree to provide receipts. This finding is significant because it provided an early
indication of some of the problems VCOs were likely to face in service delivery
commissioning activities. Consequently, roles and responsibilities of trustees and
further management training have since been made a requirement for all funding
through EVA.

Box 5.19: Problems with Commissioning VCOs to Expand the Scope of ECEN’s Work

“Do not chase money, only apply lor funding that fits with your aims and objectives or business pfan and do
not accept funds if you cannot manage them. Read the contract carefully and set in place the monitoring
requiremnents at the start of the project. Be certain to cost the project fully, but not aver- price it and turm
down funds if they are inadequate. It is not a gift - you are not given the money because you are doing a
good deed, you are given it because you are fit to supply and capable of making a change”

ECEN Representative

"We are aware of the issues in the statutary sector, but the difference is we are at the door {o be taken
senously as effective and efficient providers — some of this does not demonstrate that. This has raised
serious implications — questions may be reised now about the effectiveness of the seclor groups, which are
receiving public money and are accountable. Trustees are not always aware of their responsibilities and
the legal framework in which they have the funding. It is difficult to promaie the sector as a service deliver
with this poor practice known by the Community Chest panel and EVA staff and trusfees.”

ECEN Representative

HarCEN chose to "support community involvement in neighbourhood level delivery” by
commissioning a series of second tier VCOs to run Consultative Forums or Thematic
Groups. One of these was the Haringey Refugee Action Group (HRAG), which makes a
good case example. The HRAG was an existing forum that had been in place long
before the birth of HarCEN. This was why it was seen in a better place to deliver on
engaging with refugee and asylum seeker based groups. The HRAG was given the
task of engaging with groups in the community to inform them that the structure of the
council had changed and build awareness amongst the community about the CEN/
LSP structures and the opportunities for VCO participation implied by these new
structures. In Haringey BME groups make up 55-58% of the borough’s population, but
although these groups are actually the majority population it is accepted that the needs
of these groups are often not actually being met. This is why the BME and HRAG
forums were set up to enable groups to voice their opinions/ concerns about what
issues affect these community groups.

However, at these HRAG meetings @ number of key issues arose. Firstly, very few
refugee organisations were taking part and there were concerns about how their

“voices” would be heard, if they were not present, given that the HRAG was tied into
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HarCEN, which fed into the decision making process of the statutory system (the HSP)
(see Box 5.20). It had been planned to conduct 30- minute outreach work/ sessions
with refugee groups to find out their concerns, and see how HRAG could be more open
to them, but staffing shortages at the Racial Equality Council (REC) meant insufficient
time was available to see many of the organisations. It was proposed that HRAG
needed to find the easiest way to outreach refugee groups, and as the meetings were
based at the Selby Centre, they should try to round up some of these groups and make
it easier for them to attend, but in most cases these groups only had one officer,
making their attendance at meetings difficult. HRAG needed to think of different
methods of engagement for this group, such as mail outs that would at least enable
these groups to be represented in some way and be fed into the process. Certainly
something needed to be considerad for the next annual report. So HRAG proposed to
employ a consultative outreach officer to produce a report for HarCEN on how tha
HRAG could cutreach to more “hard to reach” groups. But the HRAG could not
commence on this until they received their funding from HarCEN, which they had been
waiting to be released since February 2005.

Box 5.20: Involving Refugee Groups

“How can we have ‘voices” to the top of the decision making process, if nona of the grassroots groups are
taking part in the meetings. We need (o find new methods of engaging” HRAG Representative

By June 2005, the HRAG had still not received their funding and communication
between the HRAG and HarCEN broke down. HarCEN stated that HRAG would not be
receiving anymore funding, as they believed the service was only partly delivered,
despite the HRAG needing the funds in order to carry out the activity they had been
commissioned to do. This clearly indicated the first (of several) “power struggles”
batween HarCEN and second tier VCOs, and is another indicator of apparent failure of
HarCEN to establish a trustworthy relationship with parts of the local VCS from an early
stage.

The Children and Young Peopies Thematic Group experienced similar prablems. This
group had just ten members, of which only some completed HarCEN membership
forms. Members were reluctant to join a group that was associated with HarCEN
because of the lack of clarification of roles between HarCEN and HAVCO and the in-
fighting that had ensued. Instead of Iooking at pro-active ways of dealing with this
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problem, the Children and Young Peoples Thematic Group commissioning funds were
terminated with immediate effect by HarCEN.

In contrast, the Faith Forum was the only second tier VCO that remained

commissioned by HarCEN. The purpose of the farum was to provide Haringey’s diverse
faith communities a platform to voice their opinions on issues that concern the borough
as a whole ranging from education to health and crime and to inform faith groups about
the thinking of local government and the agenda of the local authority. Attendance at
the Faith Forums was always extremely high with 59, 52 and 48 participants attending
respectively at the three meetings | observed, all of which were at different venues to
further increase participation.

The Faith Forum has allowed VCOs to be informed about important developments,
participate in workshops and question and answer sessions. For example, at the
sacond Faith Forum meeting held on 16™ February 2005 a presentation by HAVCO
was given on the "local compact” (an agreement that improves relations between |ocal
public bodies and VCOs for mutual advantage, setting out values, principles and
commitments for how best to work together). This revealed that the “Haringey compact”
had only just been launched in November 2004, as Haringey had been granted a year
long extension for setting up the “compact” because of the late development of the
CEN and had just begun to look to recruit “compact champions” (internal and external)
to promote the value of partnerships and provide guidance and raise awareness of “the
compact” in Haringey. One community leader stated, “it is amazing what is going on
that we don't know about.” 1t is perhaps the importance of “community” and
“partnership” that has kept the impetus going with this forum (see Box 5.21)
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Box 5.21: The Importance of Partnership within the Faith Forum

“The launch of this forum must not splinter out inte individual groups — we must work fogether in
partnership.” Faith Forum Represeantativa

“We believe that the vajues of faith communities — and indeed the fact that different communities have
values in common - can be a powerful tool to bringing about a more just society that is truly cohesive and
mulii- cultural People don1 just live in houses, they live in communities in every community there is work
to be done. In every nalion there are wounds to heal. In every heart thare is power to do it.”

Faith Forum Representative

“Communities can be exceptionally powerful - Communities need to be there when programmes are rolled
out.” Falth Forum Representative

“We must build bridges not walls. We can do a lot as a communily; we have a fol to offer.”
Faith Forum Representative

These observations suggest that in both Enfield and Haringey there have been
problems in delivering the participation agenda to the very local level of the
neighbaurhood and smallest VCOs and finding a meaningful role for tham in the
participation infrastructure so far established. Neither the “worker led” approach of
Enfield nor the “thematic group” approach of Haringey, were completely successful,

perhaps because the first was not sustained, and the latter undermined by issues of
failure of trust.

5.4 Conclusions

This chapter based on observation of the setting up and early working of the CEN
infrastructure, and on the analysis of internal documents have produced findings as
well as issues for further research. in Enfield, ECEN was set up swiftly on the basis of
existing organisations and though not entirely inclusive (i.e. low BME representation),
soon established an electoral process, a working system of thematic groups and links
with the LSP process. An early review (the support programme}) of structures and
procedures established a useful tradition of critical self- appraisal. The VCS accepted
the new structures and participated actively, and had the confidence to insist on a
change of attitude by the statutory sector (council officers) to their presence, suggesting
scope for the evolution of the CENSs role and influence from VCOs. Attempts to extend

participation to the most local level were not however so successful.

In Haringey the establishment of the CEN was developed, and despite being
proceeded by a rational and broadly based consultation process, the structures set up
(HarCEN) created the scope far confusion of roles and conflict with other organisations
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(HAVCO and VAH), as did the system established for thematic forums. The attempt to
review procedures was well intentioned and initially effective, but poor timing in the final
stages did not help to promote necessary trust between the VCO sector and HarCEN,
while attempts to "reach out” to excluded sectors had very limited success. This
observational evidence is not definitive, but it does identify some key issues for more
detailed exploration. This is done by looking at the experience and opinions of a broad
set of VCO representatives in Chapter 6, and sharing the considered views of key VCO
players in Chapter 7 and 8, where more theoretical issues will also be highlighted and
the experiences/ evidence will be interpreted in relation to the wider theoretical

discourse.
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CHAPTER 6

COMMUNITY EMPOWERMENT NETWORKS AND LOCAL STRATEGIC
PARTNERSHIPS: CHARACTERISTICS AND EXPERIENCES OF VCO
PARTICIPANTS

6. BACKGROUND
Having established a picture of how the infrastructure for VCQ participation was set up
in the two study baroughs, and how it appeared to be functioning, the next stage of the
research was to move to a greater understanding of the characteristics, motives,
expectations and experiences of the VCO sector organisations involved in the
participation process. This was achieved via a questionnaire survey of a broad
selection of VCO representatives of the CENs of the twa boroughs. The need for this
became apparent from participant abservations (stage 3) and discussions with the Co-
ordinator of the Enfield Community Empowerment Network (ECEN}), which indicated
that no baseline dats existed in the two case study localities with regards to:
o Members attitudes towards the operation of the Community Empowearment
Networks and the effectiveness of their working
¢ The level of understanding and/ or awareness VCOs had about what was going on
in the field of urban regeneration and their control over it
¢ The type of VCOs taking an interest in urban regeneration issues locally and those
that were not.
o  Whether members felt community participation had in fact changed since the
existence of CENs.

s The level of involvement of VCOs in the local regeneration agenda.

It is for these reasons | was asked by ECEN to design a Community Empowerment
Network Questionnaire (see Appendix C) that would provide them with some evidence
based data to improve the effactiveness of their working. It was also agreed that the
data would be used as part of this thesis. Once the Community Empowerment Network
Questionnaire had been designed HarCEN showed interest in using it on similar tarms.
The questionnaire that is the basis of this chapter thus had a dual aim: a research tool
for the thesis and an input into the paolicy system, initially in Enfield and subsequently in
Haringey.
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The Community Empowerment Network Questionnaire was reviewed at the Steering
Group of the Enfield Community Empowerment Network for two months (April - May
2005). After some initial anxiety it was subsequently agreed by the Steering Group and
was circulated to all full members of the Enfield Community Empowerment Network,
after | had presented the rationale of my research, together with details of the
questionnaire and its uses at the ECEN Member's Meeting on 24™ May 2005. The
Community Empowerment Network Questionnaire was mailed out on 24th June 2005
to 133 organisations based in Enfield. A reminder flyer was also mailed out on 9"
August 2005 to all ECEN full Members because responses were siow. In Haringey, a
considerable amount of time was spent liaising with HarCEN's Co-ordinator, core office
staff and the Chair of HarCEN in order for the questionnaire to be approved and
circulated to HarCEN Members. The Community Empowerment Network Questionnaire
was mailed out in Haringey to 113 core members on 27" July and 3™ August 2005
respectively.

The CEN questionnaire was circulated by HarCEN and ECEN on my behalf using their
members' mailing lists and was completed by a “named” key person from the member
organisations of the respective CENs. Steps were then taken to increase the return
rate. For example, in Haringey it was arranged to have a stall at the HarCEN
Conference (Annual General Meeting) on the 28" September 2005 with questionnaires,
research briefs, posters and a posting box for those that completed the questionnaire
on site. For a two- week period in November 2005 | also conducted the questionnaire
as a telephone survey with organisations that had not until then responded. 12 VCOs in
Haringey and 8 VCOs in Enfield responded via the telephone survey.

The total response rate for the questionnaire comprised of a total of 59 VCOs (24%;), 30
of which were ECEN Members and 29 of which were HarCEN Members {see Table
6.1). This sample included VCO CEN Members, CEN Board Representatives and CEN
co-opted Consultative Forums.

Table 6.1: Sample and Population Composition

Size Enfield Haringey Total
Population 133 (54%) 113 (46%) | 246 (100%)
Sample 30 (51%) 29 (49%) 59 (100%)
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6.1 Scope and Limitations of “Population” and its relation to the “Universe” of
VCOs

The total number of VCOs in Haringey and Enfield remains unknown, so the population
for this survey was taken to be registered full members of the CENs (246
organisations). However, there was also a proportion of VCOs that we knew to be
“active” in the CENs activities, which did not fall into this “population” (see Figure 6.1).
These included “associate members” of the CENs and VCOs participating through
other routes such as the "consultative forums” and “thematic groups” that were not
members of the CEN. These were estimated from varicus sources to total some 920
VCOs. Unfortunately, no definitive record existed of all VCS organisations, which is
quite normal within the VCS. There was also a level of uncertainty of the number of

CEN members in Haringey.

An implication of this sample was that it was somewhat restricted with certain groups
less likely to be part of the CENs, such as smaller newer groups, and faith and refugee
and asylum seeker groups, which if they were participating in the CENs activities were
doing so through other routes such as the Consultative Forums. Consequently, the
restrictions of the sample were mainly a result of the differing ways the two boroughs
went about setting up/ establishing the CENs and how and why VCS groups became
part of the CENs (see Chapter 5). This said, the sample was, broadly representative of
the actual CEN membership, which is what | was striving for, and provides insights
where none were currently available into the workings of the CENs from the VCS
viewpoint. For example, in terms of the "population” of VCOs it can be seen that in the
case of Enfield there are 6 VCOs that sit on the ECEN Board and 28 ECEN
Representatives, which sit on an amray of Thematic Partnerships, and the questionnaire
sample managed to capture 4 of ihe ECEN Board Members and 13 ECEN
Representatives.

In Haringey, the HarCEN Board had a total of 12 places, but consisted of just 9 VCOs
during 2004/05 and 2005/06. During 2005/06 Board Members were re-elected, 3
stepped down and 3 new Board Members were elected. Some of these Board
Members were also HSP Representatives. HarCEN also out -sourced activities to 6
VCOs to run Consultative Forums and a further 4 VCOs to run Thematic Groups on
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varying issues associated with the Thematic Partnerships of the LSP. The
questionnaire sample captured 8 of these VCOs. The election of Thematic Partnership
Representatives was being allocated among these organisations (and any others
through co-option) at the time of the survey. There appeared to be a pattern among
non- respondents of HarCEN representatives, in that it primarily consisted of BME
based organisations where language may have been a barrier to completion of the
questionnaire. This concern was raised with the HarCEN Co-ordinator in the initial
stages of circulation, but they advised that this would not be a barrier to responses.
However, as a large proportion of the Haringey VCOs completed the questionnaire

using a telephone survey format, this suggests that there may have been some basis to
my initial concerns.

In the Enfield “population” of VCOs, the VCOs with most responsibilities within ECEN
were predominately drawn from national VCOs (i.e. local branches of nationally active
and organised hodies) with 3 ECEN Board Members and 13 ECEN Representatives
coming from national organisations. In contrast, in Haringey there were only 3 national
VCOs in the role of HarCEN Board Members or organisations that were responsible for
Thematic Groups/ Consultative Forums.



Figure 6.1: The VCO Sample population in Enfield and Haringey
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Sample

(59)
CEN
Members

Population

{246)
CEN Members (of which some
are Board Representatives)

Universe of VCOé_ir_{

Enfield and Haringey
including VCOs not
participating in CEN
activities

Associate Members of CENs (400 in Haringey and
400 in Enfield)
VCOs participating in CENs through other routes
€.g. consultative forums (66 Faith/ Refugee and
Asylum Seeker based VCOs in Haringey)
Uncertainty over the number of CEN members in
Haringey {54 in Haringey)

Total: 920
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6.2 Content of the Questionnaire

6.2.1 The introductory Stztement and Stages of the Questionnzire Design

The introductory statement informed the potential respondents about the study and why
they should spend the time completing it, together with anonymity and confidentiality
pledges. In addition, it explained how the data were to be used and who it would be
available to, and contact details in case respondents wished to ask questions about the
research. The Community Empowerment Network questionnaire underwent piloting
before being distributed to VCS organisations that were members of the CENSs; so as to
iron out any flaws, ensure that the right questions were being asked and that the
appropriate response options were provided. The content and layout of the
questionnaire was scrutinised and agreed by the Steering group/ Board of the CENs in
both the case study areas before distribution took place (Bryman, 2001, Langdridge,
2004).

6.2.2 The Content of the Questionnaira

There were three sactions to the Community Empowerment Nefwork Questionnaire:

1. About you and your organisation (a profiling exercise)

2. The Community Empowerment Network (focus on scope of involvement and
experience so far)

3. The Local Strategic Partnership — Relationships between the voluntary and

community sector and statutory bodies (focus on judgement of experiences so far)

The gquestionnaire is reproduced as Appendix C. Section one consisted of basic
questions about VCS organisations such as the type and duration of the organisations
(see Questions 1-4), number of employees (see Questions 5- 7), the localities that the
organisations serve (see Question 8) and the grant funding of the crganisations (see
Questions 9-11). The target group and activity/ sector of the organisations was also
questioned (see Questions 12-13). Therefore, section one of the questionnaire
comprise the variables that all other sections of the questionnaire are analysed against.
Several sources were used to assist in compiling section one of the questionnaire

particularly with regards to the categories used for the target group and activity/ sector
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of the organisations (see Questions 12-13). These included HarCEN's Public
Management Framework (PMF) Questionnaire, HarCEN’s Community Suppliers
Initistive Application Form™ and Faith Communities and Social Action in Haringey
Research. V'

Section two of the questionnaire consisted of questions around the CENs themselves.
This section focused on whether organisations were members’ and/ or representatives
of the Networks (see Questions 14-15) and the roles and authority they had within the
Networks (see Questions 16- 18). Section two also looked at the benefits VCOs think
they receive from their involvement in the CENs (see Question 19). VCOs were also
asked what other services they would like to see provided by the CENs (see Question
20). This question was adapted from HarCEN’s PMF Questionnaire. Section two
concludes with respondents awareness of any VCOs that have chosen not to be
involved in the CENs and the perceived reasons for these organisations non-
participation (see Questions 21-23). This attempted to uncover some barriers to VCO

participation via the opinions of more involved VCO representatives.

Section three of the questionnaire consisted of questions about the relationship
between the VCOs and statutory bodies involved in the Local Strategic Partnerships
and was designed to elicit judgements based on experience so far and may be
considered 8 key part of the survey in relation to the thesis. Question 24 looks at how
VCOs rate their level of participation. This is a simplification of Arnstein’s (1969)
“Ladder of Participation” (see Chapter 1) for ease of completion for the respondents.
Question 25 looked at the perceived balance of power among the partners of the Local
Strategic Partnerships on 8 Likert point scale of 1-9 (least powerful to most powerful).
This question is an adaptation of Burns ef af (2004) “What is the balance of power
within the initiative?” question (p24). A Likert scale of 1-8 is used, so that in the analysis
comparisons could be made with Burns et a/ (2004) 9- point “Level of participation
scale” (p60). Question 26 looks at VCOs main roles within the Local Strategic
Partnerships. These categories were taken from Burns et a/ (2004) “In what ways and

to what extent are communities involved?” question (p26).

' PMF Workshop at HarCEN’s Members Meeting on 16/02/05

!'Presentation at Faith Forum by Elizabeth Simon of London Churches Group for Social Action on
2271404
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Question 27 tested whether the LSP had been successful in targeting local needs and
building better relationships with community organisations and the voluntary sector,
using a 5 point Likert scale (strongly disagree to strongly agree). Question 28 locked at
whether the LSP had found different working styles across sectors, conflicting interests,
domination of the local authority, lack of co-operation between community groups or
lack of commitment from some of the sectors significant, using a 5 point Likert scale
(strongly disagree to strongly agree). Question 29 looked at how effective consensus
protocols, partnership protocols, conflict of interest registers, scrutiny procedures and
accountability requirements had been in promoting effective partnership working, using
a 5 point Likert scale {very ineffective- very effective). The statements for Questions 27
to 29 were taken from the findings of tha Greater London Enterprise/ Association of
London Government {GLA/ ALG) (2003) Report on Local Strategic Partnerships and
Neighbourhood Renewal in London (p36- 38). This was so as to be able to make
compansons between the regional findings of the GLA/ ALG (2003) report and my own
localised data.

Question 30 related to VCOs perceptions of leadership to support community
participation. This was an adaptation of Burns ef af (2004) “Is there strong leadership to
support community participation?” question {p30). Queastion 31 asks VCOs to rate the
six principles of community participation Chanan (2003) identified in the Urban White
Paper: Our Towns and Cities, using a five point Likert scale (strongly disagree to
strongly agree). Therefore, this question was attempting to make linkages between the
policy discourse {(see Chapter 4) and the policy practice {or interpretation) that were
made by VCOs. Question 32 comprises thirteen statements about the CENs and the
LSPs, some of which are positively worded and some of which are negatively worded
with respondents required to rate each of these statements on a 5 point Likert scale
(strongly disagree to strongly agree). The statements were faken from the findings and
recommendations of the National Audit Office (NAQ) (2004) Report entitled “Getting
Citizens Involved: Community Participation in Neighbourhood Renawal” (p11-15), so as
to be able to make comparisons between the national findings of the NAO (2004) report
and my own localised data.

The Community Empowerment Network Questionnaire ends with some final comments:

whether the respondents would like to recaive feedback on the results of the
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questionnaire and whether they would be willing to participate in a further stage of the
research. It is predominately from this sample and these responses that the

interviewees’ were drawn from (stage five of the research process) reported in Chapter
7.

6.3 Section 1: About the VCO Sample: A Profile and Comparison with the
Population

6.3.1 Type and Age of the VCOs

Laoking across the sample as a whole (59 cases) they predaminately consider
themselves as voluntary organisations (86%), with the remainder of the sample
comprised of just two community businesses {(both of which are in Haringey), one social
enterprise and one friendly society (both in Enfield). 41% of these organisations are
charities, 25% of which are Enfield based. A further 25% of the sample is incorporated
companies limited by guarantee with charitable status (see Table 6.2). Most of the
organisations were well established and had been in existence for over ten years
(52%), followed by 27% of the sample having been in existence for one to five years
(see Table 6.3). 7% of the Haringey organisations had been in existence for less than a
year, perhaps indicating that HarCEN was making a greater attempt to reach newer
embryonic organisations or that there were more younger VCOs in Haringey

Table 6.2: Perceptions regarding Type of Organisations among Respondents

Type of Organisation Haringey Enfield Total
Sample Sample | Sample
Voluntary Organisations | 83% 90% 86%
Social Enterprise 0% 3% 2%
Community Business 7% 0% 3%
Friendly Society 0% 3% 2%
Other 10% 3% 7%
100
Charity 31% 50% 41%
Incorporated 21% 7% 13%
Incorporated Charity 27% 23% 25%
Unincorporated 14% 13% 14%
Other 7% 7% 7%
100
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Table 6.3: Age of Organisations

Age of Haringey | Enfield Total
Organisation Sample Sample Sample
Less than a year 7% 0% 3%

1-5 years 27% 27% 27%

5- 10 years 14% 20% 17%
Over 10 years 52% 53% 53%

A distinction is made in the VCO literature between “voluntary” and “community”
organisations, (see Chapter 1). “Community” organisations are sometimes seen as a
distinctive subset of "voluntary” organisations, having a more local focus and less
formal structure (Chanan et al, 2000, Tavtor, 1997). The sample was examined with
this distinction in mind. At first glance there appeared to be a lack of “"community
groups™ in the sample (see Table 6.4). In order to verify the responses, supplementary
sources were used to classify the organisations in the sample as either “voiuntary” or
“‘community” organisations in line with the definitions of Reading (1994}, Taylor (1997),
Chanan, et af (2000) and Williams (2002b), which were discussed in Chapter 1. It is
expected that fewer “community” groups were present in the sample because by their
nature they are smaller and less well established.

From this re-classification 64% of the organisaticns in the total sample can be defined
as “voluntary” organisations, whilst 21% can be defined as "community” organisations.
“Community” organisations appear to be more prominent in the Haringey sample (41%)
than in the Enfieid sample (30%). The fact that the organisations in the sample do not
“perceive” themselves as “community groups™ and are more comfortable with the term
“voluntary organisation,” indicates that to these VCOs this distinction often does not
matter and perhaps the distinctions made between the voluntary and community
sectors are actually of less significance to the organisations than the academic
literature would have us suggest. From looking at the organisations in the total sample
it can be seen that 43 of them (73%) are local voluntary and community organisations
and 16 of the organisations (27%) are national organisations i.e. local branches of
nationally active and organised bodies (see Table 6.4). This distinction is of more

relevance than the “community/voluntary" distinction, as later analysis hears out.

Table 6.4: National verses Local organisations

Type of Organisation | National Local Total
Total Sample 27% 73% 100
Haringey Sample 17% B3% 100
Enfield Sample 7% 63% 100
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In fact, when comparing the two samples from each borough separately, it is apparent
that the Haringey sample predominately consisted of local VCO organisations (83%)
with just 17% of the Haringey sample comprised of national organisations. The Enfield
sample also had a greater number of local organisations (63%) compared to national
organisations; however, Enfield did have a much higher proportion of national
organisations (37%) than Haringey, largely concentrated around national health and
disability campaigns. These differences may reflect the tactics each borough used in
setting up its CEN (see Chapter 5).

Table 6.5: Target Group Differences between Haringey and Enfield VCOs

Haringey % | Enfield % | Total %
Target Groups for VCOs

8 16 24
Healih/ Disabilities
Children/ Young People 11 g 20
BME/ Refugee and Asylum 12 5 17
Employment and Training 11 6 17
Arts/ Environment/ Crime/ Other 9 5 14
Faith/ Housing 4 4 8

In tarms of the main target group(s) or client groups for the organisations, the
predominant groups across the total sample were Health and Disabilities, Children and
Young Pecple, BME and Refugee and Asylum Seekers, Employment and Training,
Ants, Environment, Crime or Other and Faith and Housing (see Tables 6.5 and Table
6.6). However, very few organisations in Haringey were concemed with Health and
Disabilities, supporting the participant observation findings that this sector was under
represented at the CEN start-up. In contrast, Health and Disabilities was the largest
target group for Enfield VCOs. Understandably, given the diverse and transient
populatian in Haringey, BME communities and Refugee and Asylum Seekers were
Haringey's principal target group.
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Table 6.6: Target Groups for VCOs in order of importance for the Total Sample

Primary Target Group % Secondary Target | % Third Target %
of the Organisation Group of the Group of the
Organisation Organisation
1 Health/ “Disabilities 25% | Health/ Disabilities | 24% | Children and 29%
Young Peaple/
Parents and
Family
Groups '
2 Arts/ Environment/ 24% | Emplayment and 22% | Employment 25%
Crime/ Other" Training'® and Training
3 | Faith/ Housing™ 19% | Children and 20% | Health/ 21%
Young People! Disabilities
Parents and
Family Groups
4 | Children and Young 17% | BME/ Refugee and | 19% | BME/ Refugee | 12.5%
People/ Parents and Asylum/ Anti and Asylum/
Family Groups Racism'’ Anti Racism
5 | BME/ Refugee and 15% | Arts/ Environment/ | 15% | Arts/ 12.5%
Asylum/ Anti Racism Crime/ Other Environment/
Crime/ Other

6.3.2 VCO Sample verses Population

Before embarking on the analysis of the individual questionnaire items it is necessary to
assess the reliability and representativeness of the sample as a portrait of the total
population of CEN Members. This is done by locking for any statistical significance of
differences between the sample data that has been observed/ recorded from the
questionnaire responses, and the population of all the VCOs in Enfield and Haringey
that were known members of the respective CENs in these two locations, (but had
chosen not to respond to the questionnaire), on a number of criteria:

+ Whether the survey sample size obtained refiected that to be expected from VCOs
in Haringey and Enfield

¢ The type of the voluntary and community organisations in terms of whether they
were national or local organisations

2 Includes Health, Disabilitics, Elderly and Suhstance Abusers

" Includes Children and Youth People, Single Parents, Families Under Stress and Women target groups
" [ncludes Arts and Music, Environment, Crime Prevention/ Ex-offenders and Other Target Groups

'* [ncludes Employment and Training, Education and Unemployment Target Groups

' includes Faith and Housing and Homelessness Target Groups

'" Includes BME Communities, Anti- Racism and Refugee and Asylum Seekers Target Groups
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e The type of the voluntary and community organisations in terms of whether their
pnnciple focus was around:

Health/ disabilities

BME/ Refugee or Asylum Seekers/ Anti Racism

Children and Young People/ Parents or Family groups

Housing/ Residents Associations and Faith groups ™

Employment/ Education and Training based groups
Arts, Environmental or Other groups

R O

This evaluation was done using standard Chi-square tests where the proportions of the
relevant attributes occurred in the sample (“observed”) were compared with what would
have been expected from the distribution of the same attributes in the population.

The main points that emerged from the chi-square caiculations were:

+« The whole population was split with 133 Enfield VCOs (34%) and 113 Haringey
VCOs (46%) and the “sample” was in the same proportions between the boroughs,
{statistically identical according to Chi-square).

e The Enfield population was split 71% local VCOs and 28% national, and the

sample was split in similar proportions.

e The Haringey popuilation was split - 86% local VCOs and 14% national, and the
sample is statistically representative of this.

e The Enfield population was split between different groups - 31% BME, 24% health,
15% housing or faith, 14% arts, environment or other, 8% employment and
training, and 7% children and young peopie and the sample is representative of
this.

e The Haringey population was split between different groups - 38% BME, 24% arts,

environment or other, 12% children and young people, 10% employment and

'8 These organisations are grouped together because GOL guidelines on CENs stipulate that attempts must
be made 1o encourage partieipation of Faith and Resident bascd groups — groups that previous urban
regeneration policies ignored.
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training, 8% housing or faith, and 7% health, and the sample is representative of
this.

The Haringey and Enfield samples were statistically different in their balance of local
verses national arganisations, suggesting the two boroughs are different in this respect
(Enfield has more national branches). The Haringey and Enfield samples were also
statistically different in their balance of health- based organisations (Enfield had more
health orientated VCOs) and BME based groups (Haringey had more BME orientated
VCOs). This can be partly explained by the significant statistical difference in the
balance of local verses national organisations, because health based organisations
predominantly appeared to be local branches of nationally active and organised bodies,
whilst BME based organisations were predominately local arganisations. Haringey also
had a higher proportion of “community” groups, which also were lacal in character. With
the representativeness of the sample established, and also the contrasts between the
Enfield and Haringey samples clarified, we can now look at the responses from the
sample survey, 1a first establish a profile of the VCOs and then probe their expenience
of participation and attitudes towards it so far.

6.3.3 Size of the VCOs

Across the total sample the predominant size of an organisation's management
committee or board of trustees was under 10 people (74%). It was to be expected that
the majority of the organisations were dependent on volunteers. In fact, 81% of the
sample had 1- 20 volunteers on their books and a further 10% had between 21 — 40
volunteers. 3% had 81-100 volunteers reqgistered, although this only included national
organisations located in Enfield.

Very few organisations employed full time staff, with 81% of the fotal sample having 0-5
full time employees. A similar pattern was expressed in relation to part time employees
with 84% of the sample having 0-5 part time workers and a mere 15% of the sample
comprised of 6 and above part time employees. Part time workers in greater numbers
than 20 were mainly found in Enfield based organisations. The organisations were
mainly member's organisations; 61% comprise less than 100 members and 28% had
between 100-500 members (see Table 6.7).
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Size of Management Haringey Sample Enfieid Sample Total Sample
Committee

0-5 21% 23% 23%
6-10 45% 60% 51%
11-15 10% 17% 14%
16+ 24% 0% 12%
Full Time Employees

0-5 83% BO% B1%
6-10 7% 13% 1%
11+ 10% 7% B%
Part Time Employees

0-5 B6% B3% B5%
6+ 14% 17% 15%
Volunteers

1-20 B0% B3% B1%
2140 10% 10% 10%
41-60 10% 0% 5%
61-80 0% 0% 0%
81- 100 0% 7% 4%
Members

Under 100 B2% 60% 61%
100-500 34% 23% 29%
501-1000+ 4% 17% 10%
Clients

Non Client based 48% 50% 49%
Under 100 17% 17% 17%
100-500 14% 20% 17%
501- 1000+ 21% 13% 17%

The picture then is of VCO organisations with a small management committee (under
10) dependent on volunteers (up to 20) with few full time employees (under 5) but with

a reasonable membership base (over 100). Those organisations that were the largest

on these dimensions were mainly located in Enfield.

6.3.4 Funding and Funding Bodies/ Agreements: Grants and SLAs

66% of the total sample was currently in receipt of grant funding, whilst 14% had been
funded in the past, and 20% were not grant funded at all (see Table 6.8). The number

of organisations that had been funded in the past was fractionally higher in Haringey

perhaps illustrating the larger funding pots available in Haringey, while those

organisations that were not grant funded were fractionaily higher in Enfield.
Unsurprisingly, the local authority (LBE or LBH) was the first principal funder for those

crganisations currently receiving grant funding or which had received grant funding in
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the past (51%). Principal funders also included NRF and CEF (17%), Community Chest
and Community Learning Chest (14%), Big Lottery Community Fund (12%), Awards for

All (4%) and the local PCT (2%). Haringey based organisations were more likely to
acknowledge funding and/or make the distinction between NRF, CEF, Community

Chest and Community Learning Chest monies.

Table 6.8: Receipt of Grant Funding and Principal Funding Bodies

Grant Funding Haringey Sample Enfield Sample Total Sample
Been Funded in the Past, 17% 10% 14%
but Not Now
Currently Funded 66% 67% 66%
Not Funded 17% 23% 20%
Principal Funders
Local Authority 54% 48% 51%
Community Chest 16% 13% 14%
NRE/ CEF 21% 13% 17%
| Big Lottery 12% 13% 12%
PCT 4% 13% 2%
Awards for All 5% 0% 4%
Table 6.9: Level of Grant Funding Received
Level of Grant Funding Haringey Enfield Total
Sample Sample Sample
Funded, but Amount Not Declared 30% 35% 32%
Under £1000 5% 0% 2%
£1000 ~ 20, 000 8% 14% 11%
£21, 000 - 40,000 0% 17% 9%
£41,000 — 60,000 17% 8% 13%
£61,000 — 80,000 5% 0% 4%
£81,000 — 100,000 5% 8% 6%
£101,000 - 500,000 25% 14% 19%
£501,000+ 5% 4% 4%

Most organisations appeared to currently receive grant funding ranging from £1,000 -
£60, 000 (33%). At the top end of this range (£41,000 - £60,000) included housing and

BME organisations in Haringey and in Enfield it included credit union and transport

organisations. At the mid end of this range (£20,000 - £40,000) included organisations
entirely from Enfield, which focussed on disability, environmental and BME issues. The
organisations receiving the highest level of grant funding (£61,000 -£100, 000) included

organisations from Haringey that had a BME, refugee and asylum seeker or crime

focus, and in Enfield, organisations with an Art or BME focus. However, 32% that were

currently receiving grant funding or had done in the past were unwilling to reveal their

organisation's actual grant funding during the last accounting year. Of those that did

respond with details, only 2% received less than £1,000 in grant funding. 19% received
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£101,000 -~ 500, 000 in grant aid. A few (4%) received large grants of £501,000 plus
(see Table 6.9).

Surprisingly, despite the current agenda to outsource statutory service provision to
VCOs in the form of Service Level Agreements (SLAS), just 29% of the organisations
were currently commissioned to carry out Service Level Agreements for which they
were paid and of this, 15% of this 22% either did not declare their SLA funding during
the last accounting year or failed to make a distinction between their grant funding and
SLA monies, with comments, such as this, frequently made:

“ Unclear what is meant by Service Level Agreements therefore put all funding under grants.”
Health Care Representative

Therefore, this relatively low figure (29%) might be an under estimate reflecting that
some respondents were not clear as to what a SLA is.

71% of the organisations surveyed were not carrying out Service Level Agreements
and in most instances clearly did not understand the terminoclogy, indicating the a2genda
for this had not filtered through to the local VCOs in the sample (at the time of the
survey), (see Table 6.10). There was also evidence to suggest that SLAs discriminated
against smaller/ less established organisations because they did not possess the
desired “track record” to carry out commissioned activities and instead larger well-
established VCOs were favoured. The aim of current policy is for the smaller
organisations to gain a needed “track record” of delivering services through gaining
Community Chest and Community Learning Chest contracts in the hope that success
will allow them to progress on to carrying out larger commissioning of services. The
PEACE Alliance in Haringey was an organisation, which was held up as 2 particular
role model for the smaller VCOs in Haringey, because just 5 years ago it was a small
VCO that applied for 2 Community Chest contract, and was successful, it is now a large
VCO with a national profile.

In sum, the majority of the VCOs were grant dependent for income, with the local
authority the main funding source, typically under £100, 000 per annum, although 29%
also had contracts to deliver services on behalf of local authorities, again typically
under £100,000. Large SLAs were confined to two "national” VCOs in Enfield, while

VCOs seem not s0 much excluded as unaware of SLAs.



Table 6.10: Service Level Agreements

Haringey Enfield Total
Service Level Agreements Sample Sample | Sample
Do not Cary out SLA 72% 70% 71%
Carries out SLA 28% 30% 29%
Carries out SLA, but do not declare 3% 6% 5%
Monies
Do not make a distinction between 11% 10% 10%
Grants and SLA Monies
SLA Contract Under £100,000 14% 7% 10%
SLA Contract £101,000- £500,000 0% 7% 4%
28% 30% 29%
Haringey Enfield Total
Service Level Agreements Sample Sample | Sample
Local Autharity Principal Funder of those | 75% 56% 65%
VCOs that carry out SLA
Other* Principal Funders of those VCOs | 25% 44% 35%
that carry out SLA
*Other includes PCT, NRF/CEF, Scarman Trust or Sure Start -

6.3.5 Services Provided and Location of Services

The principal activity of the organisations in the sample is set out in Tables 6.11 and

6.12.

Table 6.11: Principal Activity/ Sector for VCQOs in order of importance: Total Sample

Primary % Secondary Y% Third Activity | %
Activity Activity

Activity Advice 45% | Advice 21% Qutreach 23%
Other* 17% | Qutreach 20% | Training 20%
Education 13% | Training 20% | Employment 17%
Qutreach 11% Education 13% | Other* 17%
Counselling 6% Counselling 11% | Advice 7%
Training 4% Other 10% | Education 10%
Employment | 2% Employment | 4% Counselling 3%
Enterprise 2% Enterprise 1% | Enterprise 3%

188
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Table 6.12: Activities of VCOs: Differences between Haringey and Enfield VCOs

Activities for VCOs Haringey % | Enfield % | Total %
Advice 12% 15% 27%
Qutreach 12% 6% 18%
Training 1% 4% 14%
Educatton 7% 5% 12%
Counselling _ 5% 3% B%
Employment 4% 2% 6%
|_Enterprise 1% 1% 2%
Other* 4% 9% 13%

*QOther refers to user involvement, consultation, service provision, information provider, support. policy
development. und campaigning or project delivery.

These indicate “advice,” “outreach” and “training” were the top three activities carried
out by the organisations. In fact, Haringey based organisations were more pronounced
in both the "outreach” and “training” activities, whereas Enfield based organisations

were more evenly spread across the eight different activities.

In terms of geographical “reach,” the organisations predominantly provided services
solely in their own borough, i.e. either Enfield or Haringey (see Table 6.13). A small
proportion of the Enfield based sample provided services in the London Borough of
Barnet (18%) and a small proportion of the Haringey sample provided services in
Enfield, Barnet and Waltham Forest in addition to their own site location (14%). Other
boroughs that the organisations provided services for included the LB of Islington, East
Herts. and Broxbourne. Some organisations provided services on the telephone to
people outside of London or other parts of the UK.

Table 6.13: Geographicat Reach of VCOs

Geographical Reach Haringey | Enfield | Total
Sample Sample | Sample
Qwn Borough 69% 73% 71%
Enfield and Haringey 0% 3% 2%
Enfield and Barnet 0% 18% 8%
Enfield, Barnet and Haringey 10% 0% 5%
Enfield, Barnet and Waltham Forest 0% 3% 2%
Enfield, Barnet, Haringey and Waltham Forest 14% 0% 7%
Own borough + non NLSR area 7% 3% 5%
100%

The picture is then of VCOs with an essentially local geographical (borough or

neighbouring borough) focus, though some organisations with a client focus (such as

health or ethnicity) provide services and training over a wider geographical area.
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6.4 Section 2: The Community Empowerment Networks {HarCEN and ECEN):

Views and Experiences

The entire sample consisted of VCOs that were members of either HarCEN or ECEN,
the Community Empowerment Networks (CEN) in the respective boroughs. 39% of the
sample was also CEN elected Representatives, i.e. they sat on LSP thematic
partnerships/ Boards, the majority of which were ECEN elected representatives (31%),
and only 8% of the total sample was HarCEN elected Representatives. In this section
the views of the sample on the workings of the CENs are analysed, based on their
experience to date starting with the VCOs that were actually CEN Board
representatives with questions about their Board role, and how they interpreted this

role.

6.4.1 The VCOs that are CEN Board Representatives

87% of those VCOs that were CEN Board Representatives were briefed by the CEN
Co-ordinators and the associated training programme: “Effective Representation,”
about their role as a CEN Representative, with 13% (all located in Enfield) stating they
had not been briefed (see Table 6.14). 74% of the organisations that were CEN
Representatives stated that they were mandated by their organisation, informing them
on how to vote on tabled issues at CEN Meetings. As one respondent stated:

“l am only mandated by my group on election issues — otherwise it is left to my

discretion as there is no other voting opportunities offered in advance.” ECEN
Representative
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Table 6.14: Roles and Responsibilities of CEN Members and Representatives

CEN Representatives Roles Haringey Enfield Total
Sample Sample Sample

CEN Members 49% 51% 100%

CEN Represeniatives 17% 60% 39%

Non CEN Representatives 83% 40% 61%

Briefed about their role as a 100% 83% 87%

Representative

Not Briefed about their role as a 0% 17% 13%

Representative

Mandated by their VCO as 2 100% 67% T4%

Representative

Not Mandated by their VCO as a 0% 33% 26%

Representative

Authority to make Decisions as a 100% 72% 78%

Representative

Do Not Feel they have the Authority to 0% 28% 22%

make Cecisions as a Representative

This suggests that VCOs that were Board Representatives were reasonably well
prepared for their roles on the CEN, and had a sense of accountability, though this had
not been sufficient to avoid some confusion over the issue of "who representatives
speak for” on CEN/ Board debates. 26% believed they were not mandated by their
group, all of which, were located in Enfield. Interestingly, a majarity (78%) of the CEN
Representatives believed they had an independent authority to try to influence
decisiaons in Board level debates, when they were acting as CEN Representatives (i.e.
not just acting as Representatives of their own VCO) thaugh the 22% that did not were
Enfield based organisations. It would appear from this that HarCEN Representatives
were better prepared and more certain of their roles and the authority they had within
the Network. In contrast, there appeared to be some confusion among ECEN
Representatives concerning their role and level of authority, which may refiect
differences in the way the two boroughs set about recruiting CEN Members and how
council CEN Members interpret their own roles in the CENs (see Chapter 5). This also
suggests that these organisations needed to be clearer about whether an arganisation
represents the VCS, whether it represents the CEN Membership or whether it
represents a constituency of individuals or service users in Board debates and
decisicns. This is an issue, which was highlighted in the participant observations, and is
reinforced by this direct expression of opinion.
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It is also worth noting that a larger proportion of non- CEN Board Representatives
completed the questionnaire in Haringey, indicating that Harningey VCOs overall (not
just the Board mambers) had a greater understanding of the wider political/
rageneration policy context and a better grasp of the agenda. There was also a small
number of VCOs that were non CEN Representatives that actually thought they had the
authority to make decisions. For examplg, soma Haringay CEN Mamber VCOs also falt
that although they wera not CEN Reprasentatives, thay ware indaed mandated by their

organisation should they have to vote on an issue as a Member of the CEN.

In sum, it appears that VCO Board reprasentatives could ba better briefed as to their
role in Enfiald. Most beliaved their mandate to vole on key issues, derives from their
organisation and was not discretionary. Most also saw themselves as part of a dacision

making body, though there was more variety (and possible confusion) among the
Enfield VCOs as to their role and influence on the CEN.

6.4.2 Views on the Working of the CEN Warking

It would appear that the majority of VCOs in tha sampla saw themsalvas as having
benefited from involvemant in the activities and services provided by the CENs, first
and foremost by providing networking opportunities (69%) and secondly by receiving
training from the CENs (61%), (see Table 6.15). However, slightly more Enfield VCOs
had taken up the opportunity of training courses provided by ECEN (70% of the Enfield
sample compared to 52% of the Haringey sample). Half of the sample (51%}) felt they
now had a better understanding of how they could influence local decisions and to a
lessar extent service delivery (46%) via CEN participation. Fewer VCOs felt that they
had been able to access resources 1o make their organisations more effective (39%) or
to support tocal activity (36%) as a result of the setting up of the CENs and thair
participation in it. Those that felt they had been able to access resourcas to support
local activity came almost exclusively from Enfield VCOs (43%). Enfield VCOs were
also more inclined to acknowledge that ECEN had enabled them to participate in local
parinerships (47% of Enfield sampla). Perhaps this more positive view of ECEN VCOs
regarding influence and participation can be explained by ECEN’s longer duration of
aperation, and because of this, greater likelihood for these organisations {o be engaged

in delivery and thus able to access resourcas as service delivers.
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Table 6,15: Benefits from Involvement in Activities and Services Provided by the CENs

Haringey Enfield Total
Benefits of the CENs Sample Sample Sample
Our Members have received Training 52% 70% 61%
We have a better understanding of how we can 48% 43% 46%
influence Service Delivery
We have a better understanding of how we can 48% 53% 51%
influence Local Decisions
We Have been able to access resources to make 34% 43% 39%
our organisation more effective
We Have been able to access resources to support | 28% 43% 36%
local aclivity
We have been able fo participate in local 28% 47% 37%
partnerships
It has provided networking opportunities 66% 73% 69%
We have received NRF/CEF funds for projects 28% 27% 27%
Other 3% 3% 4%
We would like to see other services provided by the | 59% 30% 44%,
CEN

The views of the organisations on the effectiveness and benefits/ drawbacks of
invoivement with the CENs did vary between the boroughs. For example, the culture
and dynamics of VCOs in Haringey and their experiences of regeneration in the past
meant VCOs in Haringey had much higher expectations, and were consequently far
mare critical of achievements, contributing to them wanting to see HarCEN provide
much mare than it did at the time of the survey. Far example, Haringey VCOs wanted
HarCEN to provide a better communication strategy, which would give clarity on how
HarCEN warks, how it was run and how VCOs could get systematically involved. More
opportunity for networking alongside the provision of community resources, such as [T
support and more training was welcomed in Haringey. Members wanted work 1o take
place with “second tier” organisations, to facilitate them to work more broadly with
smaller grassroots groups. HarCEN members specifically wanted help and advice in
arranging meetings with local VCOs currently outside HarCEN, to create and enhance
networking opportunities, that wauld assist VCOs chances of survival, and they also
wanted HarCEN to facilitate joint funding applications for better chances of success. In
this respect it is worth recalling the relative “failure” of the outreach process in Haringey
(see Chapter 5). It is felt by some members that the networking opportunities should
include sessions on what services the member VCOs provide, so as to mutually

educate member organisations about each other's work.
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It is also suggested in some responses that HarCEN should promote partnership by
helping to set up a consortium for the provision of services and premises for the smaller
organisations that were members of HarCEN. Up to date funding information was also
a key issue that members wanted HarCEN to provide, perhaps acting as a support link
or active resource for identifying funding sources and opportunities and assisting with
the securing of such funding to member organisations. It was also suggested that
HarCEN should consider running “meet the funders workshops.” Members wanted
HarCEN to look at bringing in external funders rather than just the “usual” local funders
such as the LBH. Perhaps most importantly, some HarCEN members wanted HarCEN
to adopt more of a lobbying and advocating role, as it was felt that HAVCO had the
upper hand, being perceived by many as more together and influential. In sum,
Haringey respondents have quite a lengthy “wish-list” of extra functions, services and
support that HarCEN could provide. It may be that this is an unrealistic “wish- list,” and
that current (or future) inability to meet it will hinder HarCEN's credibility with the VCS.

In contrast, Enfield VCOs felt on the whole that ECEN provided a fairly comprehensive
service, with only 15% of Enfield based VCOs wanting ECEN to provide other services.
Those that did, wanted to see mentorship for the turnover of committee members, help
in obtaining premises and access to grant funding, IT support, and greater knowledge
of what ECEN members do and how members can support each other through
partnership, echoing the same concerns expressed more forcefully and widely in
Haringey. Members also wanted ECEN to plan meetings to look at the long- term
strategic needs/ interests from the voluntary and community sector's perspective. Many
members wanted to see an increase in website usage for the minutes of thematic
groups, as well as a login facility and more updated items, so as to assist /decrease the
current paperwork overload that was felt by Members, (and even more so by
representatives) to be burdensome. ECEN Representatives also wanted an
administration assistant to be appointed to write the representatives reports from
partnership meetings. Greater publicity on what ECEN can provide was also felt
necessary, because it was felt to be unclear at the time of the survey. EVA as ECEN’s
“accountable” body was also the subject of some criticism. With ECEN under EVA
supervision, one respondent stated: “/t victimises certain VCOs and is a runaway judge,
that does not manage conflict well. { question what EVA has actually contributed, they
are to blame for the foss of the Community Worker set up to develop smalter VCOs.
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There is no benefit from being involved with ECEN.” (ECEN Housing VCQO). These
suggestions are of @ more operational, even bureaucratic nature than in Haringey,
suggesting there was a grester consensus in Enfield on the scope of the work of the
CEN, and not still a debate about its purposes.

In summary, the majority of CEN Representatives have been briefed and mandated
about their roles, but there appeared to be greater confusion among ECEN
Representatives conceming their role and the level of authority they possess. A
generally positive interpretation was placed on the experience of participation in the
CENs by most of the respondents, networking opportunities were seen as the primary
benefit of involvement within the CENSs for the VCOs, along with training. Haringey
VCOs though were much more critical of the services provided and were able to
provide an ambitious “wish list” of additional services they would like to see. The
emphasis in this was on reinforcing the scope of networking and help with accessing
funding, especially for smaller VCQOs. Enfield's issues were more practical
organisational ones.

6.4.3 Non- Participation in CENs: Insights and Opinions

Many of the VCOs did not want to divulge whether they were aware of any VCOs that
had chosen not to be involved in the CENs (75%). Generally, Haringey VCOs were
more likely to provide such information 2nd were willing to name the organisations that
they were aware of that were not involved in the HarCEN (see Table 6.16). It was
revealed that the types of VCOs that were known to be not participating in HarCEN
included Refugee and Asylum Seeker groups, such as Cabinda and Somaili orientated
organisations, as well as those that provided services for the French and Portuguese
speaking communities, many of which were identified as being based at the Selby
Centre, White Hart Lane, which houses 34 VCOs of BME and refugee origin, including
Angolan, Cabinda, Eritrean, Ethiopian, African, Asian, Kurdish, Somalian, Ugandan and
Zairian communities. 1t was felt that such organisations either lack the resources to

participate, or are faced with language barrier problems which prevent participation.



Table 6.16: Awareness amongst the VCO Sample of VCOs that are Not Involved with the

CENs

Non- Participating VCOs Haringey Enfield Total
Sample Sample | Sample

Aware of VCOs that have chosen not to be involved 34% 17% 25%

in the CENs

Not Aware of VCOs that have chosen not to be 66% 83% 75%

involved in the CENs

Aware of VCOs that have chosen not to be involved 24% 7% 15%

in the CENs and name them

Aware of VCOs that have chosen not to be involved 10% 10% 10%

in the CENs and do not name them

Arts or play associatians and children’s groups appear to be high non-participants in
HarCEN activities, further supporting the findings of the participant observations.
Similarly, in Enfield it was falt that Arts and Children's organisations wera non-
participating in ECEN activities; two arganisations in particular were named. It was felt
that these organisations did not participate because they were start up organisations
that were not ready for participation in a CEN, largely because their next step was
becaming registared charities. This further supports the fact that only 3% of the CEN
Member organisations in the sample had been in existence for less than a year.
Participation in mare formal structures for partnership warking such as CENs seems to
require 2 certain degree of experience/ confidence and internal structuring for individual
VCOs that cames with being established for a few years.

Consequently, very new VCOs tend to be excluded from CENSs, or overlooked,
suggesting that CEN Membership should be periodically reviewed so as to include
“newcomers.” Organisations with a larger proportian of their work not located in Enfield,
{not making them eligible for ECEN Membership) were also identified as possible non-
participation organisatians.

Table 6.17: Important Factors in contributing to VCOs not wanting to be involved in the
CENs

Perceptions of Non- Participating VCOs by Haringey | Enfield | Total
“Active” VCOs Sample Sample | Sample
Lack of Knowledge 76% 63% 69%
Perception that Nothing Changes 76% 30% 52%
Poar Experiences of Participation in the Past 66% 33% 49%
Domination of Meetings by certain Individuals or 45% 20% 32%
Groups
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However, it is suggested by the sample VCOs that the most important factor in
contributing to organisations not wanting to be involved in the CENs is lack of
knowledge, with 69% of the respondents considering lack of knowledge as the main
barrier (see Table 6.17). This is particularly thought true of some of the newer
communities. For Haringey VCOs, the perception that nothing changes and poor
experiences of participation in the past were also important factors, with 76% of the
Haringey sample considering perceptions that “nothing changes” as important in
determining an organisation's participation, and 66% of the Haringey sample also
thought that poor experiences of participation in the past was an important factor, as
one respondent stated: “people in Haringey have long memories and feel frustrated”
(HarCEN Founding Member). Another respondent commented that, “people often have
the perception that regeneration initiatives will have a negative impact and make the situation

worse ' (HarCEN Refugee and Asylum Seeker VCQ).

in contrast, interestingly, the Enfield VCOs aimost exclusively thought that the
perception that nothing changes and poor experiences in the past of participation were
actually unimportant factors hindering VCO involvement with the renewal agenda (70%
of the Enfield sample). These barriers therefore may be specific to the history of
Haringey. The domination of meetings by certain individuals or groups was considered
less of a contributing factor to VCQOs non- participation in the CENSs, with 68% of the
entire sample considering it unimportant or having no real strong view, although, it was
once again considered of greater importance to Haringey VCOs (45%) than those in
Enfield (20%). These differences may reflect the difference in the structure of the two
samples, as well as real differences in the environment for participation in the two
boroughs (as discussed in Chapter 5).

Other comments made about the possible reasons for non- participating VCOs, which
almost exclusively came from Haringey based VCOs included: meetings being held at
inconvenient times, lack of time, VCOs not being at a stage to join, or VCOs having just
not tried it. In Haringey the different roles of HarCEN and HAVCO caused confusion
regarding participation, which was an anxiety identified in the observation research
(Chapter 5). The perception that VCOs services are council services was aiso thought
to be a coniributing factor to whether organisations choose to participate, because the
line between the statutory and the voluntary sectors has become blurred, causing a
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perception that the council is the respensible lead for VCOs service provision. A
perception also exists that the council is selective in its welcome for VCO participation,
causing some VCOs not to participate. Finally, there was recognition among the VCOs

that participation at the strategic level is important, but difficult for smaller VCOs. As
three respondents stated:

“ The strategic level is important, but VCOs need resources in order to participate, the VCOs
that have the resource capacity, the greater their influence.”
HarCEN Refugee and Asylum Seeker VCO

“We are o bigger organisation, 50 we are not as frustrated as some of the smaller groups.”
Haringey Community Centre HarCEN Member

“High level things are important, but the strategic level gets compromised because otherwise
you are never there for the people you serve at the grassrooss " CEN BME Member
Although, these responses “explain” non- participation by some VCOs in terms of the
opinions of those already actively participating VCOs (speaking “on behalf” of the non
involved VCOs as it were) they are based on experience and knowledge of the sector
and thus have credibility. The fact that refugee groups, certain ethnic groups, art and
children’s groups and newer groups are not participating, and the role of negative past

experiences (in Haringey) limited resources and the local logistics of meetings are sll
useful insights.

6.5 Section 3: The Local Strategic Partnership — Relationships between the VCS
and Statutory Bodies

6.5.1 Level of Participation

Given the key role of LSPs within local governance arangements, a focus on the
experiences of the VCOs in becoming involved with LSP working (within their
respective boroughs) was the third part of the survey. The aim is to test the extent of
VCO involvement in, and influence on, LSP strategy, formation and LSP decision
making, via the experience of the sample, and to determine how far the CENs have
helped progress the agenda of VCO participation in urban regeneration via the
mechanism of the LSPs. This is important because it is the context of the LSP that the
VCO sector has to interact with and influence players from cther sectors, such as the

statutory sector and private sector. Therefore, asking the VCO representatives to reflect
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on their involvement with the LSPs puts the relationships of the voluntary sector with
these other sectors under the spotlight.

The involvement of voluntary sector agencies in LSPs and the development of
neighbourhood renewal strategies is vital, as capacity builders, service delivers and
representatives of various, often disadvantaged, client groups. There are a number of
levels at which the voluntary sector could (and should) be involved in the LSPs. A wide
range of voluntary organisations from small, informal self help groups to large local
umbrella bodies (for example Councils for Voluntary Service) have a role to play in this
process. The guidance rightly highlights the potential capacity building role of umbrella
agencies in enabling smaller VCOs to engage with such a process. For this to happen
though, it is vital that these umbrella organisations are engaged as equal partners with
their public and private sector counterparts and that their role and their constraints are
adequately understood.

CENs and to some extent “compacts” are currently seen as a key vehicle for
establishing good working relationships between voluntary and statutory bodies.
Perhaps more importantly, the question being raised, is how will the sector ensure a
real “strategic” influence and not just become a “consuited party”? When the voluntary
sector umbrella bodies can inform and advise the VCS on policy, and represent the
broad views of the sector in cross-sectoral partnerships, but have no remit to dictate to,
to manage, or make commitments on behalf of the organisations, which they support
and represent, then the latter outcome is more likely. There can be no single
representative for the sector who can make strategic decisions on behalf of the sector,
and the same is true of the private sector. Consequently the public sector needs to
learn to work with a range of external agencies in order to develop the breadth of

relationships required for this kind of partnership working.

Table 6.18: Perceptions of Level of Participation

Involvement Haringey Sample Enfield Sample Total Sample
Highly Involved 8% 30% 19%

Involved 41% 60% 51%

Nat 1nveoived Much 41% 3% 22%

Not Involved At All 10% 7% 8%




Within the Local Strategic Partnerships (ESP and HSP), 51% of the entire sample rated
their level of community participation as “involved” and 19% felt “highly involved” with
the LSP procass (see Table 6.18). in contrast, 22% did “not feel involved much” and
just 8% felt “not involved at all” in the process. Enfield VCOs were more prone to rating
themselves as “highly involved,” accounting for 30% of the Enfield sample under this
category. Those that felt “highly involved" were predominantly CEN Representatives.
The sense of involvement in LSP initiatives was more broadly based among Enfield
VCOs than for Haringey VCOs, perhaps reflecting the longer history of organised CEN

activity in Enfield. However, below is an interesting comment from an Enfield VCO that
felt “involved:

“ECEN is a toothless bulidog - it has no bite. The Steering Growup and Chair are not
democratically elected; the same people are in these posts every year. They cherry pick
community participation. The Enfield Rocial Eguality Councii should have been on automatic
representative for BME representation”

Those VCOs that felt that they were “not involved much” were either HarCEN Board
members or VCOs that had been commissioned to run consultative forums in Haringey,

with some of these VCOs stating that:

“In the end, we arc not working with or using HarCEN as a participation route, because our
informal network of Children and Young Peoples organisations do not wish to get involved in
HarCEN because of the controversies over the roles of HarCEN and HAVCO, dominating what
they are involved in and what they are actually doing. We join in with new directives through
other means” HarCEN Children’s and Young Peoples VCO

“Onr voices are not being heard — HarCEN does not take our views to the HSP. Thus issues
raised by members are being ignored by statutory organisations. There is cleorly a breakdown
of communication. HarCEN ave supposed 10 be the mediotors for onr voice, but we are not
being represented.” HarCEN BME Health VCO
Less of a surprise to feel “not involvad much” were the Greek, Chinese, Asian and Irish
Community Centres in Haringey, as these are predominaiely concerned with service
provision rather than strategic level decision- making. One Representative did however
state, that he was very instrumental in the setting up of HarCEN, but then took a back
seat as things began to develop for his own organisation, and was now in the process
of returning to participation in HarCEN based activities and events, suggesting
involvement maybe on a “cycle” for many VCOs, particularly those of the smaller
nature, with fewer resources to direct continuous participation.



201

In Haringey, those VCOs that felt “not involved at all” were predominately those from
the housing sector or the Arts sector. In Enfield there was less of a pattern for those
VCOs that felt “not invalved at all,” largely because they were much fewer, which
indicates that generally Enfield VCOs were satisfied with their level of involvement with
the LSP process. Those Enfield VCOs that felt that they were not involved at all
commented:

“We just signed up to ECEN and that 1s as far as our involvement with them has gone.
Mainly because we have nat received anything overly beneficial to us and we are not
really sure what ECEN can provide for us.” ECEN Leisure VCO

The LSPs in the respective boroughs do seem to have generated some sense of active
involvement for about two-thirds of the VCOs that have CEN membership, though
being a member of the CEN was not necessarily a route to LSP involvement. However,
there was some scepticism that involvement with the CEN adds value for VCOs above
and beyond LSP invelvement.

6.5.2 Elements of Community Participation

What then were the main beneficial outcomes of participation in the LSP process that
VCOs expected to see? This question was tested by asking the respondents to rate six
expected benefits of participation, which were themselves categorised as concerns with
building social capital, improving governance or service delivery. As expected the
VCOs rated the “social capital” based elements of community participation, as the most
important, with 91% of the respondents considering community participation
overcoming alienation and exclusion as important, 88% considering community
participation as a people's right as important, with one respondent stating this should
be “people's choice” rather than “people’s right” because not everyone wishes to
participate in such activities. 81% believed also that community participation helps
sustainability. Some respondents did however comment that “in theory” or “ideally”
community participation should help sustainability, but in “practice” it did “not
necessarily succeed” and "commitment” was required.” Those respondents that
considered these social capital elements of community participation as unimportant (or
having no strong view) came exclusively from Enfield heaith and housing based
VCOs.



202

However, “governance and service delivery” based elements of community participation
appeared to be of equal importance amongst the sample, with 91% of the respondents
considering community participation in the LSP makes commumties stronger in
themselves, 81% seeing community participation as important for maximising service
delivery (and to a lesser extent) 73% considered joining up different conditions of
development as important. Again, those respondents that considered these
governance/ delivery elements of community participation as unimportant came
predominanily from the same Enfield health, BME and housing based VCOs. VCOs in
Haringey, who recorded the service delivery and governance elements of community
participation as unimportant, were from organisations that were engaged with the
contractual delivery of services (see Table 6.19).

Table 6.19: Impeorfance of Community Participation Elements to VCOs

Community Participation: What are the Benefits? Haringey | Enfield | Total
Sample Sample | Sample

Overcomes alienation and exclusion (Social Capital) 97% 87% 91%
97% 87% 91%

Makes communities stronger in themselves (Governance)

People's right (Social Capital) 100% V7% 88%

Helps sustainability (Social Capital) 97% 67% 81%

Maximises the effectiveness of services and resaurces 90% 3% 81%

{Service Delivery)

Helps join- up different conditions of development 86% 60% 73%

{Governance)

In sum, the VCOs made no rea! distinction between at least five of the six different
rationales for community participation, seeing them all as equally important, showing
how much the agenda of participation has moved beyond just social and welfare issues
of the sector. Even so it is clear that the VCOs value participation as a route to making
themselves “more powerful” (which they feel they deserve to be) as much as for its
outcomes. In other words they value the process of participation as much as its

product.

6.5.3 Leadership to Support Participation

The VCOs tended to describe the leadership to suppart community participation in their
local area (from the options presented in the questionnaire) primarily as “committed but
marginalized leadership” (49%, 30% of which came from Haringey based VCOs). With
comments such as the following being made:
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“Leadership to support community parlicipation is weak, our issues are not being put across,

and instead they are selectively ignored. ™ HarCEN BME Health VCO

Table 6.20 Leadership to support Community Participation in the local area
Leadership Haringey | Enfield | Total

Sample Sample | Sample

No Leadership 24% 16% 20%
Token Leadership 7% 20% 14%
Committed but Marginalized Leadership 62% 7% 49%
Committed and Effective Leadership 7% 27% 17%

17% of the sample (almost exclusively comprised of Enfield based VCOs) considered
the leadership to support community participation as “committed and effective” (see
Table 6.20). However, this view came almost entirely from those who were ECEN
Representatives. It was the VCO representatives who were “closest” to positions of
responsibility that judged current leadership as most effective. 14% considered the
leadership within their borough to support community participation to be “token
leadership.” In Haringey “token leadership” was reported by VCOs that had previously
stated they felt that they were “not involved at all” and organisations that were new on
the agenda to be involved, such as faith or housing based VCOs. In Enfield, those
VCOs that considered leadership as “token,” primarily came from housing, health and
BME based groups, which feit they were semi- detached from the process in other
ways. Finally, 20% of the VCOs in the sample considered there to be no leadership to
support community participation at all, 12% of which came from Haringey based VCOs,
primarily of BME origin. This could be perhaps because these organisations perceived/
interprated “leadership” as local authority statutory figures of predominantly white,
middle class origin, or that “leadership” to them is primarily the work of the CENs and
their accountable body, which had failed to include “chansmatic” community leaders in
the locality. Or it maybe simply that these BME organisations do not feel that there are
such “leadership” figures that currently advocate or endorse community participation in
organised initiatives such as the LSP. The overall impression here then is of a rather
guarded judgement about how effectively VCOs are being led towards greater
participation in the regeneration agenda.
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6.5.4 VCOs Roles within the L SPs

When asked to reflect upon actual involvement with the LSP process the most
important role within the respective LSPs for the VCOs in the sample was seen as
primarily informatian dissemination (27%) followed by strategic planning (24%) and
project management (16%). Funding and budgetary decisions, monitoring, scrutiny and
evaluation and policy- making featured to 2 much lesser extent in the sample (see
Table 6.21). 7% of the sample went as far as to state that they considered themselves
as having no role in the LSPs, indicating a lack of knowledge concerning the “bigger
picture” of how the CENs work fits into the LSPs. The large proportion of VCOs that
considered strategic planning as one of their main roles within the LSPs was somewhat
of a surprise, given the previous comments made that local VCOs lack the resources to
participate at the strategic level. However, many of these organisations were branches
of natianal organisations, in Enfield's case, or large local VCOs in Haringey's case and
had both access to expertise/resources and an expectation of “being listened to.”
Smaller organisations were not able to be specific about their impact on LSP working.

Table 6.21: Important Roles of VCOs in LSPs

VCO Roles in LSPs

Haringey | Enfield Total

Sample Sample Sample
Information Dissemination 25% 30% 27%
Strategic Plenning 27% 24% 24%
Project Management 24% 12% 16%
Funding and Budgetery Decisions 11% 9% 9%
Monitering, Scrutiny and Evaluation 3% 15% 9%
Policy Making 8% 8% 6%
No Role 1% 3% 7%
Other 1% 1% 2%

There was some evidence of controversy over the role of LSP Representatives and
their effectiveness in reporting back, with one respondent commenting that:

“VCOs kmowledge of the LSP depends on their link to the Representatives and how they
disseminate information. It should not only be about HarCEN and HAVCQ, it should be about
how they feed and join-up to other organisations as they are accouniable to the wider
membership. All bodies you sit on should have a reporiing back mechanism, so that the “add
on” by the voluntary sector is there in siatutory sector plans.”

HarCEN Refugee and Asylum Seeker VCO
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6.5.5. Balance of Power

In order to assess to what extent the VCOs feit they exercised real influence within the
LSP process vis-a-vis other players. Here respondents were asked to rank the level of
power they perceived each of the partners of the LSPs to posses, using a scale of 1 -9,
where 1 was least powerful and 9 was most powerful. This scale correlates with Burns

et al (2004) adaptation of Arnstein’s “ladder of participation” {see Figure 6.2)

Figure 6.2: Level of Participation Scale Source: Burns et a/ (2004) p60

Position on Scale Scale | Explanation

Ownership 9 Communities have ownership of all assets -
there are no conditions which have to be met

Control 8 Communities have control over all activities,
but only within conditions laid out in contractual
arrangements

Substantial Delegation 7 Partner organisations give substantial control
over decision making to communities

Limited Delegation 6 Partner organisations give limited contro! over
decision making to communities

Advisory Input 5 Communities have a formal advisory role

Genuine Consultation 4 Communities are properly and genuinely
consulted

| High Quality Information 3 Communities are given high quality information

Consultation controlled by 2 Communities are consulled, but only on options

Decision Makers which have been carefully constructed by those
with the power

Lip Service Only 1 Despite the rhetoric, participation amounts to
nothing

The local authority (64%) and funding bodies such as GOL (51%) were still perceived
as the most powerful partners around the LSP table. Thus suggesting it is stiil felt by
VCOs that the “ownership,” “control” or “substantial delegation” rests with such baodies.
For example, one respondent stated:

"“We are at their mercy, they are a small God, adopting a top-down approach regardiess of the
needs of the community. I don't want to be in a situation where I still have to fick peoples feet "
HarCEN BME Health VCO

The Accountable Body also appears to the VCOs to be one of the most pawerful
partners (39% across the total sample). However, more Haringey VCOs (of
predominantly BME origin/ HarCEN Representatives) than Enfield VCOs perceived the
Accountable body for the CEN as one of the most powerful partners, reflecting the
difference in choice of Accountable bodies. In this respect it is worth recalling that

HarCEN has a statutory body, the Scarman Trust as their “accountable body,” which
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has come under substantial criticism from HarCEN Members for not releasing funds.
One respondent commented that:

"The Scarmon Trust is disappointed with some of the reactions from the community groups and
rightly so, money con only be released if the requirements/ benchmarks are reached. "
HarCEN Training VCO

Another commented that:

“HarCEN will never be free af the Scarman Trust as their accountable body, their management
commillee are not strong enough - they do not know what they are doing. "
Research Consultant

Whilst others were more positive of the Scarman Trust's contribution, stating:

"We are naw in a situation where we have to work in partnership or we are just waiting for the
plug to be pulled, as the council withdraws our core funding. The pormership — HSP is still
shaky — suspicion still exists between the different sectors. However, the Scarman Trust has

helped grassroots organisations to fill ont Community Chest forms etc. Big funders don 't give

that sort of support and organisations should not forget it.”
HarCEN BME Health VCO

In contrast, ECEN has Enfield Voluntary Action, & Council for Voluntary Services, as
their Accountable body which is a voluntary sector organisation itself, perhaps
explaining its "moderate” level of power perceived by ECEN Members responding to
the survey.

Perhaps surprisingly, across the total sample of VCOs, the voluntary sector itself was
perceived as moderately powerful, with 46% scoring their own power as 4-6 and a
further 29% (almost exclusively from the CEN Representative VCOs) considering the
sector as one of the most pewerful partners at the parinership table, scoring their power
as 7-8. This perhaps suggests that at least some of the VCOs feel that “genuine
consultation” with the voluntary sector is now taking place and that they are given an
“advisory input” into the decision making process and that a certain level of “delegation”
of responsibilities to the voluntary sector, particularly around the delivery of services is
being recognised.

This rather strong self- image of the VCQO sector as (at least potentially) @ “powerful”

player in a participation based regeneration process fits in with the earlier finding (see
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Section 6.5.2) that the VCOs value the process for itself, rather than for the measurable
outcomes it produces. It is political payoff (being part of the process) that counts as
much as anything eise. In particular, the genuine sense of being part of a collective and
collaborative VCO sector, which has a legitimate role in the local policy process is a
valued aspect of the whole process. The act of participating is creating a collective self-
conscious sector identity that did not exist before, i.e. VCOs no longer see themselves
as individuals pitting against each other, but have identified themselves as pari of 3

group by taking part in the process, and are gaining confidence, knowledge and social
capital as a result.

Interestingly, the sample perceived the business sector as the least powerful, with 41%
scoring its power as 1-3 and just a mere 8% considering them the most powerful. Thus
suggesting that the business sector's level of power is perhaps “controlled by the
decision makers” and that the business sector only receives “high quality information”
when it is present at the partnership table or even that they are not represented at all.
In fact, the sample actually sees the voluntary sector to have a greater level of power
than the business sector on the LSPs. This would certainly not have been the case in
previous periods of regeneration in the early 1980s and early 1990, when business led
regeneration initiatives were more dominant. This response is quite interesting,
because whilst they maybe right that the private sector is nat highly influential within the
LSP, of course it has a highly important role in shaping the wider local economic
development agenda {not nacessarily through formal governance arrangements).

The Community Representatives that sit on the LSPs were also considered to have a
moderate level of power, with 46% scoring their power as 4-6. This response mainly
came from VCOs that are ECEN and HarCEN Representatives. However, in contrast to
the voluntary sector scores, much less of the VCO sample considered these
representatives to be very powerful, having the second highest score for the least
powerful partner, suggesting the voluntary sector collectively is perceived stronger than
the representatives that were picked from it. These views predominantly came from
BME and Children and Young Peoples VCOs in Haringey and in some cases HarCEN
Representative themselves. One respondent commented that:

“The Representatives have no independence from the council. They are effectively “puppets” of
the council when they sit at the HSP meerings. It is owr community group, not theirs, the



208

representatives should be lobbying and campaigning for us, not just pushing their own agendas,
but they are simply not doing anything for us.” HarCEN BME Health VCO
Working collectively with all partners is perceived to generate a similar moderate level
of power, as that recorded individually for the voluntary sector and the Community
Representatives (see Table 6.22). The total sample had “mixed” perceptions of the
councillors' level of power; interestingly the Enfield VCOs, particularly those that were
Representatives made the distinction that Conservative Councillors were extremely

powerful, but Labour councillors had little if any power.

Table 6.22: The Perceived Balance of Power among the partners of the LSPs on a Scale
of 1-8 for the Total Sample of VCOs

Least Powerful Moderate Most Powerful

Partners 1-3 Power 73
4-6
Lacal Autharity 7% 10% 64%
Funders (e.g. GOL) 10% 20% 51%
13% 29% 39%
Accountable Body
22% 22% 7%
Councillors
Voluntary Sector 19% 46% 29%
Community Representatives 24% 46% 12%
Business Sector 41% 32% 8%
All Partners 7% 47% 24%
Nan Responses 19%

6.5.6 Successes, Significant Issues and Effectiveness of Strategies within the
LSPs

The VCO sample has “mixed” feelings as to whether the LSPs have been successful. It
would appear that the major success of the respective LSPs has been to build better
relationships with the voluntary sectar, with 49% of the respondents agreeing with this
statement, and to a lesser extent building better relationships with community
organisations (43%). This is perhaps to be expected given the lack of distinction that
was made by the sample regarding the nature of “valuntary” and “community” sectors,
with respondents largely “seeing them as the same.” It would appear that the
respondents judge the LSPs to have been maost unsuccessful in targeting local needs
effectively, fallowed by building better relationship with community groups (51% and
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49% respectively) believing that the LSP had been either unsuccessful at doing this, or
had no strong view regarding this matter (see Table 6.23).

Table 6.23: Successes and Failures of the LSPs

LSPs Have been Successfulin: Haringey Enfield Total
Sample Sample | Sample

Targeting local needs more effectively 31% 53% 41%

Building better relationships with community 34% 50% 43%

organisations

Building better relationships with the voluntary sector | 52% 47% 49%

LSPs Un-successful in:

Targeting local needs more effectively 69% 30% 51%

Building better relationships with community 65% 23% 49%

organisations

Building better relationships with the voluntary sector | 48% 36% 43%

Non response rate 0% 17% 8%

Haringey VCOs, were again more critical when it came to VCOs views on whether what
was being achieved by the Haringey Strategic Partnership was acceptable to them as
partners in the process. Those Haringey VCOSs reporting the Haringey Strategic
Partnership’s lack of success predominantly came from health, BME, Housing, and
Children and young people's VCOs pinpointing the type of group that was not
convinced of the value of the LSP’'s work. In contrast, the Enfield VCOs were more
inclined to respond positively regarding the Enfield Strategic Partnership’s
achievements and successes, with these responses predaminantly caming from ECEN
Representatives. However, the non- respondents to this item exclusively came from
Enfield based VCOs (8% of the total sample) that were not ECEN Representatives.
This may reflect the differences in the structure of the two samples, as well as real
differences in the environment for participation in the two boroughs.

Within the LSPs (both Haringey and Enfield} the perceived dominance of the local
authority (568%) and lack of commitment from some of the sectors (54%) appeared to
be the most significant barriars to inhibiting future successful working o the total
sample, and tc a lesser extent conflicting interests and agendas (41%), (see Table
6.24). For example, respondents commented that:

“Unfortunately, the perceived dominance of the local authority is still a huge problem despite
the fact that we went out of our way when we were setting up HarCEN 's structure to avoid
this.” HarCEN Training VCO
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“The ability of some of the sectors to know how to work in partnership is a significant
problem” ECEN Representative

Table 6.24: Significant Issues within the LSPs

Different Barriers to Improvement Haringey Enfield Total
Sample Sample Sample

Different working styles across the sectors significant | 34% 33% 34%

Dlﬁerent working styles across the sectors 66% 37% 51%

R R SRR rer: S ' 3 RTINS
Conﬂ:ctmg mterests and agendas S|gn|f|cant 48% 33% 41%

Conflicting interests and agendas insignificant 52% 37% 44%

" Perceived domlnance of the local authorlty 5|gn|f icant

Perceived dominance of the local authority 34% 23% 27%
insignificant

. Lack of co-operation between different commity
groups significance

Lack of commltment from someof thesectors

| significant
Lack of commitment from some of the sectors 45% 17% 31%
e
Other issues of conflict significant 38% 13% 26%
Other issues of conflict insignificant 62% 57% 59%

S
Non Response rate 0% 30% 15%

However, in Haringey, a higher proportion of VCOs considered a lack of co-operation
between different community groups and other issues of conflict as significant issues,
indicating a current failure of effective co-operative working, perhaps an indication as to
why a working contract between HarCEN and HAVCO had to be devised. Other issues
af conflict for Haringey VCOs focussed arcund the Akronym Consultancy’s research
proposal in establishing a CEN for Haringey. Amongst the Enfield sample, the lack of
commitment from some of the sectars was actually more significant than the perceived
dominance of the local authority, supporting the participant observation findings, which
revealed the difficulties ECEN Representatives had encountered with statutory bodies
commitment towards the “local compact.” The non- respondents (15% of the total
sample) to this item came exclusively from Enfield VCOs, indicating once more their

lack of knowledge or desire to engage in the “bigger picture.” With comments such as:



“I reailly don't know how my organisation could benefit from the L8P in relation to funding,
support, human resources etc.” ECEN Representative

6.6 Summary: Experiences of Working with the CENs and LSPs

In sum, much of the localised data obtained from HarCEN and ECEN Members
corresponds with the views of CENs nationally recorded in the National Audit Office
(NAO) (2004) Report entitled "Getting Citizens Involved: Community Participation in
Neighbourhood Renewal.” CENs have so far had a limited influence over local
decision- making and only limited success in influencing the decisions of public service
providers (see Table 6.25). CEN Members currently are not very satisfied with their
influence on the LSPs, with members of CENs believing their representatives have too
little influence. It is felt that CENs should promote their roles more clearly to local
partners and the community and make their processes more transparent. Holding
public events in deprived neighbourhoods clearly raised community involvement and
funding the voluntary sector built the confidence of community groups. However,
community and public sector members of the LSPs still have to manage tensions over

trust and power. Thus it was felt that CENs could do more to enhance their influence on
the LSPs.

Table 6.25: LSP Statements for total sample

Disagree No Strong Agree
View

CEN reflects the views of the community 32% 31% 37%
CEN has so far had a limited influence over local decision making 22% 27% 3%
CEN shouid promote its role more clearly te local partners and the 12% 15% 13%
community
CEN is having some success in influgncing the decisions of public 17% 34% 49%
service providers
Timing precblems compromised the CEN'’s credibility and damaged their 30% 41% 29%
trust in the Logal Strategic Partnership
CEN has too little influence on the main boards of the Lacal Strategic 34% 27% 39%
Partnership
Hclding public events in deprived neighbaurhcods raises community 8% 19% 73%
invelvement
CEN members are not satisfied with their influence on the Local 17% 34% 49%
Strategic Partnership
CEN shculd make its processes mere transparent (e.g. decisions on 32% 17% 51%
rejected grant applications and how representatives are chosen)
Community and public sector members of the Local Strategic 10% 39% 51%
Partnership have to manage tensions over trust and power
Members of the CEN think their representatives have tou little influence 8% 44% 47%
an the Local Strategic Partnership
Funding the voluntary sector builds the confidence of community groups 12% 14% 74%
CEN can do more to enhance its influence on the Local Strategic 7% 20% 73%
Pantnership
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The results presented here do however show that VCOs themselves are strongly
committed to the partiCipation agenda and value being part of the process, though they
were not unaware of limits on their own influence, and where the power still lies. The
larger VCQs felt they had some influence, the smaller ones, or those who had not
grasped their potential role, do not. All VCOs felt they should be involved, and value the
opportunities for networking and building up their own expertise implicitly in the process
at both CEN and LSP levels. There is also some evidence to suggest that the BME

community remains largely outside of this process, or among the least convinced about
the value of the process.

The sample however differs from the findings of the NAQ {2004) Report on severai
issues. There is some debate as to whether the CENs actually reflect the views of the
community and whether the CENs have too little influence on the main boards of the
LSPs. It is worth making the point here of the evident geographical difference between
Haringey and Enfield, reflecting local contextual factors. For Haringey, timing problems
regarding the setting up of HarCEN appeared to have compromised the CENs
credibility and damaged their trust in the LSP. It was one of the last CENs to be
established because of the absence of a local authornity recognised CVS in the area to
run and facilitate the process, and the eventual setting up of HarCEN alongside
HAVCO left scope for confusion of roles.

This survey confirmed that VCO respondents, valued being involved in a participation
based regeneration process — indeed they saw it as their right, and beneficial in itself
(i.e. as a valuable process). They increasingly saw themselves as significant players,
though with scope for strengthening their role. They were perhaps less concerned with
establishing benefits from participation in terms of measured outputs - for them the
process not the product was what counted. At the same time the survey showed that
participation remains incomplete in relation to sector, size and age of the VCO sector
and that efforts to broaden participation and increase the effectiveness of participation
must constantly be addressed, The focus on the LSP experience in the |atter part of the
survey usefully showed how this level of participation is building up social capital
(confidence and networking capabilities) in the VCS. In the next chapter, the
experience of some key VCO players will be examined in more detail, taking us deeper
into the issues.
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CHAPTER 7

EMBEDDED INFLUENCE? REFLECTIONS ON AN EVOLVING PARTICIPATION
PROCESS

7. RATIONALE FOR CHAPTER

The aim of this chapter is firstly to highlight some findings that have arisen out of the
participant observation and questionnaire survey, or out of the ongoing policy debates.
Secondly, it is to provide a deeper understanding of the idea that the participation
agenda is part of an ongeing and evolutionary process, developing as different partners
establish how it works for them and come to appreciate its possibilities and constraints.

7.1 Introduction

Central to assessing the main questions of this thesis research is the need to develop a
deeper understanding of the experience of leading players from the VCO sector
concerning their involvement with the community participation agenda, especially the
work of the CENs and associated structures. It is the VCOs experiences, judgements
and opinions that will comprise the evidence on which provisional conclusions can be
based about to what extent the new regime of regeneration policy has truly embedded
the VCO sector in policy making and delivery. To this end, a focussed yet
representative interview programme with VCO key informants was designed, including
representatives from the two boroughs to allow for a comparative element, and to

explore the role of local factors in shaping outcomes, which previous chapters have
identified as important.

7.2 Design of Interview Process

This section involves a discussion on the choice of organisations and the numbers

interviewed st this stage of the research process.

The interviewees were selected purposefully and targeted with the aim to achieve:
representation of the two boroughs (Enfield and Haringey}, representation across the
sectors of the VCOs, and representation of national and local organisations. The VCOs
chosen were known to be active, experienced and involved and reflective organisations

and the individuals chosen within the organisations were selected or recommended for
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knowledge, and experience, giving them the status of "key informants” as much as
VCO representatives. The aim was to establish not just a "sample,” but VCOs that were
likely to drive the process forward. So the “shared and reflective” experience of the

process so far, was more important than "breadth.”

The target group for this stage of the research process were experienced VCOs and
influential individuals. A comprehensive review of key players was undertaken in order
to provide a good range of interviews drawing in part on the evidence of the participant
observations and the survey responses. Selection of intervieweas began by devising a
list of “ideal top 10 organisations to interview” in both Enfield and Haringey. This list
was accompanied with a further 10 reservas which included recommendations made by
interviewees. From this list of 20 VCOs in Haringey and 20 Enfield VCOs thera were in
fact a total of 20 interviews achieved and a total of 10 non- responses in each of the
case study localities.

The interviewees were selected o meet & number of criferia:

» Experienced in the VCO sector: senior positions held with the majority of
respondents having worked in the voluntary sector for at least 10 to 20 years.

» Involved in the co-operation agenda

» Experience with statutory bodies

s Experienced in the working of CEN systems: having been involved in the
process since the beginning

+ Thoughtful and keen to reflect on the process, therefore as a researcher | was
taken seriously and they were keen to develop a dialogue and to share
experience.

« Willing to share views and exchange dialogue

» Not "ovar committed” to its success, so free from "spin.”

A total of 20 interviews were conducted, 10 in Enfield and 10 in Haringey (see Tables
7.1 and 7.2). Interviews were 1-2 hours in length (with 37 hours of interviews in total),
which took place during July- March 2007 and were all fully transcribed. The results of
these interviaws constitute the “raw material” of this chapter and on which findings will
be based and conclusions, drawn under a series of question driven thames. The

material is characterised by consistency around the same key themes, systematic
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contrasts between the boroughs, sector and type of organisation, useful exemplary

material, interesting details of experience and subtleties of judgement.

7.2.1 Design of the instrument

An interview schedule was devised in July 2006, which consisted of six topic areas to
be discussed with the participants, building upon results of earlier previous data
collection (see Figure 7.1). The topic areas derive from the previous research phases,
the theoretical literature and my emerging understanding of key policy issues. They are
the “questions” that drive this chapter. First of all this began with discussions about
how power and influence were exercised within the CEN and LSP, in arder to get
respondents views on the extent to which VCO sector organisations had been able to
exercise real influence within the new structures, especially the CEN structure. Specific
examples of successful and less successful engagement in policy making were sought,
and insight into the constraints on VCO influence of where power “really” resides. The
extent to which the new regime represents a real change in the “balance of power and
influence” at local level in favour of the VCO sector in social/ regeneration policy
making was the issue here. This led to a discussion around how adequately prepared
VCO representatives were to participate in discussion and decision making about
neighbourhood regeneration in forums like the CEN and LSP and whether the lack of
experience, competence, management skills and capacity were barriers to effective
influence and if so, how these could be overcome. The breadth of VCO participation in
the process was also discussed here, to determine if VCO representatives were aware
of “excluded” parties. | then went on to talk with respondents about how the
(Haringey/Enfield) CEN had developed aver the period since it was first set up, and the
extent to which it had established a secure role for itself in delivering the
neighbourhood regeneration agenda in the Borough. The importance of this theme was
fo see the new agenda as not merely a structure, but as a process driven by active

participants. We then went on to discuss key issues facing the voluntary sector and the
CEN.
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Table 7.1: Profile of Haringey Interviewees

Interview Organisation Gender of Ethnicity & Number of Years Date Interview | Duration of Number of
Number (Type/ Size) Interviewee Disobility of invelved in VCO Conducted Interview Transcription Pages
Interviewee Sector (Hours)
Prafile of Haringey Interviewees

1 Crime Male Nigerian 10 03/07/06 2 9
Small

2 Children Male White English 20 04/07/06 2 12
Medium/ Umbrella

3 BME Female Greek Cypriot 26 05/07/06 2 11
Medium/ Umbrella

4 Coaching Male White English 20 10/07/06 2 16
Micro Disability

5 Crime/ BME Female Migerian 5 14/07/06 2 12
Smalt

6 Health Mdle Chinese 10 30/08/06 2 13
Large / Umbrella

7 Disability Female White English 18 03/11/06 2 10
Medium

8 Women Female White Irish 26 15/11/06 2 19
Large/ Umbrella

9 Arts Female White English 5 17/11/06 15 8
Micro

10 CEN Co-Ordinater Male White English 5 19/03/07 1 5

Totol 18.5 115
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Table 7.2: Profile of Enfield Interviewees

Interview Organisatian Gender of Ethnicity & Number of Years | Date Duration of Number of
Number (Type/ Size) Interviewee Disability of invoived in VCO Interview Interview Transcriptian
Interviewee Sectar Conducted (Hours) Pages

Profile of Enfield Interviewees

1 BME Female Greek Cypriot 25 18/08/06 2 10
Large

2 Elderly Male White English 25 06/09/06 2 12
Large/ Umbrella

3 BME Female Asian 10 02/10/06 15 7
Smal

4 Elderly Male White English 10 05/10/06 15 B
Medium

5 bisability Female Black Afra 10 06/10/06 2 12
Medium Caribbean

6 Environment Female White English i0 12/10/06 2 12
Small

7 Children & Young Female White English 10 18/10/06 2 10
Pecple
Large

8 BME Female Bangladeshi 15 20/10/06 15 8
Stnall

9 Disability Female White English 25 15/11/06 2 i7
Large/ Umbreila Disability

10 Health Female White English 25 17/11/06 2 10
Large/ Umbrelia

Tatal 18.5 106
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In the final third of the interviews the political subculture was explored. The previous
observational and questionnaire material had already suggested that in any evaluation
of community driven regeneration agenda, it is important to recognise that local
circumstances are relevant, because the way in which agendas are developed and
implemented varies between different local areas. So | felt it important to talk about
what could be called the "local political culture™ of Haringey/Enfield" and how this may
influence the way that VCOs had become inveolved in regeneration locally. The
interview ended on the wider agenda for the voluntary sector, which largely
concentrated on governance related issues and any final comments the participants
wished o add. The focus on “governance” hera and elsewhare allowed me to explore
certain theoretical points conceming the role of the VCO sector in emerging forums of
local democracy.

Figure 7.1: Interview Schedule: Questions and Prompts

1. Exercise of Power ond Influence within CEN and LSP

(a) To what extent have voluntary organisations been oble to influence the regeneration agenda e.g.
of CENs?

{b) Can you give examples/ evidence where the voluntary sector has been oble to exercise their
influence to fix/ olter or progress the agenda to get their own way?

(¢) Can you give a contrary example, where the voluntary sector was ignored or prevented from
exerting an influence?

(d) If it is not the voluntary sector that is driving the process (having the influence), then who?
LSP

{e) How would you describe, what goes on “round the LSP Table” when agendas/ priorities are set and
{invited) community groups are more “actively” involved?

In your opinion, does the CEN have erough or too little influence on the moin boords of the LSP?
{LSP Reps Only)

2. Coapabilities and Competencies of Community Representatives and the Leadership to
Support Community Participation

(o) Do voluntary ond community groups possess the copacity/capability to participate effectively in
......... (possessing odequate training and qualities)?

{b) How do the copobilities of community representatives contribute/affect their level of
power/influence in the decision making process?

In terms of leadership within the participation process:

(¢) Who are the leaders of the voluntary sector?

(d) In your opinion, how effective/adequate ore the community representative’s leadership quelities
in the decision making process?

(e) Are there other types of community leaders (charismatic figures) operating outside of the CEN
ond why do they remain outside the formol process?

{f) Does the process itself lock effectiveness because these influential community figures remain
outside i+?
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3.  Evolution of the CEN

(e} What are your views an the CEN's structure in Haringey/ Enfield and the way in which it is
bedding down?

(b) Is the CEN now an effective decisian making bady?
(c) Has the CEN impraved in terms of its structure etc. aver the time you have been invalved?
Haw have your views an the CEN chonged aver time?

4.  Key Issues focing the Sector and the CEN at the Moment
() What ore the key issues facing the sectar and the CEN ot the mament?
{(b) How are the valuntary groups new roles in service delivery developing?
{c) What are the dangers/ feors of participating in structures such as CENs?
(d) Are these justified cancerns?
{e) What are the main remaining barriers/blackoges ta mare ef fective warking?

| 5. “Political Subculture”

(a) Is it fair then to describe the palitical culture in: Enfield/ Horingey in which the process is
situated as

“Enfield as institutianalised, top- down, striving to develap consensus but remaining bureaucratic in
noture, Canservative led

Haringey as samewhot “cheatic,” where canfrantation is seen as healthy, even if it is anteganistic in
nature with an evident Eost - West split, Lobaur led.”

{b) Haw would you charecterise/ deseribe lacal palitics in Enfield/ Haringey?

{(c) Is this "culture” distinctive to the barough? Has it influenced the woy in which VCO participation
has warked in the Baraugh?

{d) Is participation best driven (or works best) this way end who is it best for?

{e) What implications does this “culture” have an how the VCO participation pracess is managed? -
Hes it helped or hindered the CEN/ LSP?

(f) Are lacal political barriers on impartant factar in inhibiting participation/ cammunity
regeneration)?

6. The Wider Agenda for the voluntary Sector.
(¢) Hos the New Labeur praject’s shift in appreaches and discourses been a significent turning peint
far the valuntory sectar?
(b) De you think the concept of community participation has chenged peaple’s thinking sbout urben
regeneration? - Haw it should be approsched, its contents and priorities?

7.2.2 Conduct and Recording of Interviews

All interviews were conducted using the interview schedule as a guide, and 19 of the
interviews were recorded on a digital voice recorder and were transferred into Digital
Wave Player Software, as audio files. These audio files were then listened to and
dictated verbatim using Dragon Naturally Speaking Software. One respondent refused
consent for the interview to be recorded, because of language difficulties. In this case
copious notes were taken and written up shortly after the event.
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The material from the interviews "gets behind " the information collected from the
observational data and questionnaire programme (which was prasented praviously)
and adds new insights based on the “deep experience” of respondents.

It will be recalled that the questionnaire programme gave a rather "positive” view of how
VCOs saw the community empowerment process, in that they thought that VCO
involvement was justified and they valued the process itself, almost irrespective of
outcomes. That was a reasonable interpretation of that data. But the interviews allow a
more nuanced interpretation, identifying the bases for positive judgements as well as
some VCO reservations about the process. Ambiguities in viewpoints, based on
experience are apparent, as well as a sense of a project that is still in evolution as

players gain experience, but also became aware of limitations in the structures as
currantly designed.

7.3 Analysis

The material collected at this stage of the research is written up around the six key
topic areas of which 4 are discussed in this chapter:

1. Power and Influence

2. Evolution of the CEN

3. Capabilities and Capacity

4. Service Delivery: Implications of the Shift from Grant Aid to Tendering,

Commissioning and Procurement

The contrast batween Enfield and Haringey is quite sharp, and justifies looking at two
boroughs in the research design. it allows for some useful comparisons, as does the
size and type of the VCOs, so where appropriate these distinctions are made in the
analysis. The final two topics: “governance” and “local political culture” are discussed in
the final chapter (Chapter 8), whare summary conclusions under the research
questions on these topics will be located, and a more direct connection with the
theoretical themes of Chapter 2 are made.
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7.4 Power and Influence

This section analyses the extent to which the VCO sector organisations have been able
to exercise real influence within the new structures, especially the CEN structure.
Specific examples of successful and less successful engagement in policy making are
explored, and insight into the constraints on VCO influence of where power “really”
resides. The extent to which the new regime represents a real change in the “balance
of power and influence” at the local leve! in favour of the VCO sector in social
regeneration policy making is the fundamental issue here.

7.4.1 Embedded Influence

There was evidence that the VCO sector weicomed the CEN structure, felt positive
about the structure and the participation agenda, and felt it was truly “embedded” in the
process, and exercised real influence now. This was especially strong in Enfield. The
VCOs were very positive on the principle, practice and impact of VCO involvement in
social policy/regeneration policy- making and service delivery, and valued the way VCO
experience and knowledge was now fed into the policy process, and regeneration
initiatives. They felt it enhanced the process and made for better policy.

The VCO representatives were almost unanimously in favour of the formal CEN
structure, believing it was about time they were involved and that they deserved to be
involved. In fact they welcomed this “new crossroads” that they were at. It was seen as
a positive step forward as they felt they had a contribution to make and could shape the
agenda for the better. The role of VCOs was now seen as well “embedded” in 3 “true”
and “meaningful” partnership role in social/regeneration policy- making and delivery,
with respondents recognising the “change” that had taken place. They were “routinely”

involved, and now felt in a position of influence (see Box 7.1).
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Box 7.1: VCOs Recognising the Change

“It is more than them just needing to involve us, we are actually being asked by the council how do you
want to deal with these issues, rather than them dictating. [ absolutely feel that we are now on an equal
footing. 1think the issue years ago, that the voluntary sector never had the r‘nﬂuenceé is because they
never had the resources in the partnership, f don't think that applies anymore.” ET1 '

“The fact that we actually have people and representatives attending these meetings where strategic
planning is taking place has got to be a huge improvement on what was there before, because there was
nothing there before. Before it was very much around individuals getting involved with certain officers, but
not in a coordinated way. It changes officers perceptions of what the VCS is about, and by being engaged
we can demonstrate that wa are not just volunteers, but we are a professional group of people who have
got something to offer as part of the partnership.” ET2

Participants saw the CEN as a "needed” structure that had heiped raise the profile of
the VCOs, made their role more widely recognised and moved “participation” beyond
“tokenism.” It had been useful to embed VCOs into service delivery and allowed them
to influence policy priorities at the local level (see Box 7.2). In fact, through their work
on the CEN, VCO representatives had been able to gain wider access to policy forums,
with the CEN seen by many as a “springbcard,” to bigger and better things, because by
being CEN representatives the statutory sector had got to know these individuals and
what they could bring to the meetings; as a consequence they were invited to sit on
other policy boards.

A main conclusion must be that the setting up of the CENs and with it the formal
incorporation of the VCO sector in policy making at the local level, was something that
was welcomed by the VCO sector. It was a real (and for them overdue) recognition of
their value and established them in a position of influence, which they expect to be
permanent, and which they expect to deveiop.

Box 7.2: Embedded Influence

“If I did not have an organisation like the ECEN, frankly, | don't know where we would have been. | believe
that a structure, such as the ECEN has been very empowenng and enabling for community groups such as
ours, as they have given us a voice, where we have representatives, we have staff, we come logether in a
forum lo talk about things that are really important to us and that is the way forward, working together and
forming links with statutory sgencies.” ET5

Interestingly, most respondents did not heavily criticise the principle of VCO
involvement or its overall practice. Though some had reservations of various kinds,
being “ignored” was not an issue for participants; VCOs were now at least listened to
(see Box 7.3).

" ET1 to ET10 refers to Enfield Transcript 1-10
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Box 7.3: Being ignored is not now an option

“f can't honestly think of an example where we have actually been ignored -they generally will fake notice
of whaf we say. | can't honestly say that we have been ignored, where we have acfually raised an issue.”
ET2

7.4.2 Examples of Successful Influence

When participants got down to citing actual examples of “successful influence” it was
clear that “influence” was nat (so far) enjoyed to the same extent everywhere across
the VCO sector, but was as yet somewhat “sefective” and “focussed.” it was possible
to identify types of VCO and main sectors where influence could best be demonstrated,
which can be supported by good examples. “Influence” appeared to be selective and
focused around the health, social care, and well-being as well as children and young

people (in Haringey) and crime and disorder {in Enfield).

Examples of successful influence included HarCEN playing a role in the VCS
consultation/ involvement and development of the young peoples strategy, and VCOs
with a "crime and disorder” focus had been fully integrated into the partnership, and
actually negotiated funding for the VCS under this theme. “Health and social care”
VCOs sustained a "fight for change” over the continuing care framework, which has
now been implemented. Physical disabilities VCOs established a users group for
disabled people and their carers, which consultations have to now go through, and the
VCS was also influential in setting up an “older people’s thematic action group,” which
has its own pot of money. In contrast, participants were able to give examples in areas
they felt that had been underdevelaped and where they had too little influence. The
community empowerment process does not appear to be reaching BME, refugee and
asylum seekers, inter faith groups, residents associations, and those with a focus
around mental health as effectively, clearly indicating an uneven development of VCO

influence, and reinforcing a point picked up in the observational and survey research.

At the same time, there were frustrations amongst participants around the failure to
engage with “individuals,” because the focus was still very much on organisations
rather than “individuals” {or “associations for individuals™), such as local people/
residents and Residents Associations, which were still not being involved. The smaller
community based groups, and organisations, along with the “quieter” individuals

genuinely stil felt they needed to find a place in the CEN structure to be heard. For
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example, the following observation was made at a thematic board: “The VCO
representatives were there, but very much on the sidelines really and it's just the way it
works really."(HT2). It was still the loudest people that were the anes to be heard.
There were concerns as to how some of the “newer” communities were going ta
become more involved in the CEN/LSP structure, as there was no “real” raute in for
them at the time of the study. "Access” to the CEN from a disability perspective was
interesting, (see section 7.6.3), again showing that the CEN still had some way to go,

and reinforcing the impression of “uneven” development of VCOs involvement in same
areas.

Explanation far this pattern of "selectivity” appears to stem from these sectors history of
invalvement, whereby there has been a tradition of statutory collaboration, and a level
of VCO professionalism has been achieved. For instance, although the establishment
of a forma) structure (the CEN and associated thematic groups) is the key to
“embedding” VCO influence, it was alsa appreciated that the quality of individual
“leadership” was crucial to the success of VCO involvement (see Box 7.4), As several
respondents paint out, there can be “professionals” in the VCO sector too. Personalities
were clearly important, and it was worrying far some that these leaders could potentially
lose their place at forthcaoming elections. Consequently, leadership as much as
structure is the key to VCQ success in driving agendas and pricrities and establishing a
broad base of paricipation, as a good structure alone does not guarantee this. In
contrast, the sectors/ interests nat so successful in creating influence appeared to be
those marginalized or excluded because they either did not posses a history of
invalvement with statutory agencies or they lacked the capacity to participate fully at
such a level. In addition they may have lacked outstanding leaders who can influence
the agenda of semi-public forums like CEN/LSP, and could be what were described

even by sector activists as "hard to reach” e.g. refugee groups.
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Box 7.4. Leadership Qualities are Cruciai

“I think it's down o the individuals. | think it is about whether the person is vocal enough, and strong

enough lo actually argue a given point on the behalf of the voluntary sector and where we have those
strong representatives, yes, they have definitely made a difference "ET1

“There are a lot of good people across the parntnership. These people are professionals, but the voluntary
sector is a bit of @ mixed bag. There are people that come from the voluntary sector, which are service
providers e.g., age concem, who have compelent and professional pecple on board and the service
pravider groups are fairly focused. | wouldn't say they all have the abifity to influence the local strategic
partnership. Then you have the “voluntary” voluntary seclor e.g., the Enfield over 50s forum, where it
depends on just a few people o have an influence in that direction.”" ET4

"f get the sense that some individuals fee! more confident and have an air about them in exerting an
influence.”" ET6

7.4.3 Locus of influence

Influence was not just about the VCOs more or less successful participation in the
CENSs. The Thematic Action Groups and the LSPs were also seen as important
platforms for the VCOs te exert an influence. From the responses, it was apparent that
VCO representatives appreciated that their influence varied between the different tiers
of the participatory system (e.g. CEN, Thematic Groups and LSP). Influence was being
differently exerted at different levels in the structures that had been set up and in
different ways in these forums. In fact some felt that the VCS had been able to exert
mare useful influence at the level of Thematic Action Groups, even where they had not
been able to exert any/ little influence at the strategic level, via the CEN or LSP. This
was something we also saw in the responses to the survey, from a wider range of
respondents.

(a) CEN

The CENSs are the vehicle for linking the VCS with LSPs, with the intention of bringing
together a range of organisations from large professional voluntary agencies to the
smallest community organisations, faith organisations or residents groups, primarily to
provide representatives who represent the sector on the Thematic Action Groups and
LSP. They are responsibie for getting information about the LSPs out 10 ali sections of
the VCO community and for providing ways in which people affected by poor service
delivery can get more involved in discussing and planning how the services should be
changed and help set priorities. They are also responsible for the distribution of small
amounts of money for specified purposes. Decisions on the plans for development of
the CENs were made by the ECEN Steering Group in Enfield’s case and the HarCEN
Board in Haringey's case, in consultation with the CEN Membership. To this end,
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participants saw the role of the CEN being in influence, discussion, and networking, but
not as a decision making body as such in its own right. It was seen rather as an
influencing body/ forum (see Box 7.5).

Box 7.5: Influencing Body: the CEN

* don't think it is a decision making body, as such it is a decision influencing body through representation”
ET9

“It is altruistic, unselfish and philanthropic, it is looking out for the best of the community. Other sectors
may see it as traits of an ineffective body, but we are talking about the ethos of the voluntary sector here,
and the ECEN epitornise that."ET3

The evidence suggests that the VCOs saw the CENs as important platforms where
they could shape the participation agenda via discussion, whilst gaining confidence and
credibility through participation, and multiply their individual effectiveness via

networking with other VCO players and statutory bodies on the CEN. !t was where they
learnt about how to influence the policy, where they could raise their profile with
statutory bodies and make alliances with others in the VCO sector.

(b) Thematic Groups

The Thematic Action Groups are themed partnerships that focus on specific areas and
influence the Local Strategic Partnership, whose members represent the statutory,
private and voluntary/ community sectors. Representatives seek the views of the
membership and feed these back to the Thematic Partnerships that they were
nominated and elected to sit on a5 CEN representatives by the CEN Membership via
the Electoral Reform Service (ERS) process. This feedback is achieved through
Members Meetings, themed/ consultative forums, websites and feedback reports (in
Enfield). This structure facilitates a process where the VCS directly influences decisions
made at the strategic level. The Thematic Action Groups were thus a key level of
influence, especially in Enfield where they were functioning well, as the survey
revealed. It was at this level where influence seemed to be best exerted when
considering the level of policy priorities and content. As we saw in Section 7.4.2
tangible influence on policy can be cited, but with VCO influence varying by
theme/sector, i.e. “real” impact was seen in some groups and not others. It was usually
in the Thematic Action Groups that these examples of influence were successfully
experienced.




For example, in Haringey at the Thematic Parinership Board level, the “Well-being
Thematic Partnership Board,” and the “Children and Young Peoples Thematic
Partnership Board” were the two which respondents nominated as having very strong
VCS influence, whilst the other three thematic parinership boards: “Enterprise,” "Better
Places,” and “Safer Stronger Communities” the influence of the VCS was relatively
lower, although the "Safer Stronger Communities Thematic Parinership Board” was
showing signs of imprcvement. Similarly, in Enfield, the "Health and Social Care
Board,” “Crime and Disorder” and the “Better Enfield” Thematic Action Groups
appeared to have the strongest tangible VCS influence, whilst some of the other
Thematic Action Groups such as the "Community and Economic Development Board”
which had separate delivery groups on “Leisure and Culture,” "Housing and
Environment” and "Skills, Enterprise and Employment” could cite fewer examples of
“active” influence. The latter indeed appeared to still be trying to work out what they
were, and influence was much less apparent in this group at the time of the study.

{c) LSP: Specific Issues Around LSF Level of Participation

Local Strategic Partnerships are partnerships set up to involve local people and
agencies in setling out a vision for local neighbourhood renewal and helping to improve
the delivery of local services through better planning, and ensuring that services aimed
at the most disadvantaged communities/ wards are effectively delivered. As part of their
role they oversee the development and implementation of the Community Strategy for
the Borough. LSPs are made up of representatives from the public sector (PCT, Social
Services, Police), private sector (local businesses) and the VCS. These
representatives/ key decision makers work together to make decisions about what
services will be available in the Borough.

As the survey data showed, the VCOs (certainly in Enfield) established a role in the
LSP structure, felt they had a "moderate” level of influence there and valued
participation in so far as it enabled them to gain information and aided networking.
However the experienced VCOs interviewed here concede they had been able to exert
little influence via the LSPs at the strategic level though they clearly expected more. As
a respondent remarked: ‘1 think the “jam,” as it were is around the corner, whereas at
the moment it's been a bit “bread and dripping.” (ET4). It was however pointed out, that
VCOs were at an early stage of influence and that they need to act in co-operation, and
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be more “unified” and "authoritative,” in order to overcome this problem and achieve
such influence.

An important point was that respondents saw both the LSP and the CEN as capable of
further evolution in their roles, and expected influence to eventually spread to the
higher tiers. Thus VCOs can be drivers, at one level (the Thematic Groups currently),
but not yet at ancther (the LSPs). At the strategic level, influence was as yet the most
they could expect. The influence exerted, again appeared to depend on the individuals
concerned and how much they worked together. There was not yet a strong and robust
enough relationship between the different organisations, and the representatives, for
the representatives to really have an impact when they were speaking about the VCS
as a whole. One respondent commented “representatives don't really have the people
behind them or the arguments to make to people other than their own personal view”
(ET2). Participants could however claim some leadership influence, even if this was
opportunistically arrived at. For example, in Haringey a VCO was made the interim
Chair of the "Enterprise Partnership Board” after the LBH Chief Executive had left. This
indicates that the respondents expected more, and now that the structures were in
place opportunities could be taken advantage of.

VCO representatives were yet to pe "placed” at the LSP Table in Haringey. The sole
VCO at the table at the time of the study was there by "default,” having been “invited”
by the other partners rather than being elected. In contrast, Enfield VCO
representatives felt that there was a good procedure in place for allocating them to the
LSP, which was appreciated by the VCO representatives. It was pointed out that the
structures were there for the VCOs to use, but it was conceded that they had had
limited influence so far. Consequently, only Enfield participants could cite tangible
influence on policy at the strategic level represented by the LSP (see Box 7.6), and
then only limited examples.
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Box 7.6: VCO Influence at the Strategic Level

"We had a concem aver the PCT and the fact that with the deficits that ihey are experiencing, there didn't
seem to be any communication with the local autharity around some of the funding for the VCS and the
impact that would have on the services being provided for the local community. As a result of that,
discussions were held between the two agencies, and they appear to have come to an agreement/protocol
for commnunicating around those sorts of issues -if there are going to be any changes or reductions in
funding to the VCS they have agreed a protocol first, of how that should take place.” ET2

“ We brought home to the ESP board that they needed to consult more appropriately with people in local
caommunities, particularly in areas where they intend to have regeneration and as a result of that there are
these four meetings that are being held now, with the local communities, and they have already daveloped
these structures for the local grea forums” ET2

“The ESP has ECEN on it. So some individuals from the voluntary sector are working at a higher level
than they would have done if ECEN had not existed. How much influence or change they have brought
about, | am not sure nor is it clear.”ET7

“If we still have our own representatives to put at the strategic level, then | would say we are still forming,
and because of that the influence is yet to be seen or felt” HT5>

A diagnosis of VCO weakness at the strategic level was that partners come to the LSP
Table with their own assumptions and agendas {as seen in the unspoken, subliminal
mapping of individuals around the table). It was also understood that a lot of things
were done through discussions before these meetings take place. In order to exert a
higher-level influence with maore power, VCOs need to be involved with other pantners
in an earlier stage of discussion rather than waiting until it comes to the partnership
board. Consequently, VCOs were missing out on opportunities to really work closely in
partnership, because the agenda was “whisked" through quickly (see Box 7.7}.

Box 7.7: Behind Closed Doors

a

“{ would say it is not always an even playing field, there may be three ECEN representatives on the ESP,
but thare may be 25 peopla there employed by tha local authority, which is by no means equal, and you do
sometimes get the feeling that they have agreed belween them before the meeting what they want the
outcomes lo be and even if you answer against it you can be a minority or minarity opinion.” ET7

“Occasfonally, you get the feeling thal things are being bulidozed through, local authorily officers, afthough
they talk about partnership warking with the voluntary sector on board fends fo stand just a bit fike a
mantra, because they know they have got to say if. They are not always very good ot partnership working,
sometimes they think parinership working is “well, we will decide what to do and then we will ask everyone
else, what they think, but we will still do what we want in the end.” There are still areas where they have got
to learn that they have got to bring the service users and service reprasentatives in right at the early slages
of development and that js a process [ think that ECEN can work towards, "ETE

Respondents who sat on the ESP Board state particular difficulties that inhibit more
effective VCO participation. For example, not all of the sectors turn up all of the time
and if they sent somebody in their place they were often somebody that was not
briefed. Consequently, one got changing perscnnel with varying levels of

* HT1 to HT10 refers to Haringey Transcript 1-10
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understanding. They were also expected to get to grips with a8 whole different range of
issues that may not be their own particular area of expertise or interest, leading one
respondent to provide a proposal for the ESP to improve its working (see Box 7.8).
These were essentially problems of the VCO sector being under-resourced and

inexperienced at this level of padicipation, which hindered effective participation.

Box 7.8: Improving Strategic Planning in the Future

“We can ask sort of general questions that might challenge things, buf | suppose for me, we should be
looking much more at ways in which we can be more strategic. There should be a group of officers that as
soon as things come out from govemment departments that should be sitting down and working out who
should be involved in discussions lo look at ways in which we could put a bid in for funds. | don't think we
do enough of that as an ESP board. | don't think that we are planning strategically enough to take
advantage of whet is out there and whal is aveilable." ET2

7.4. 4 Reservations on “Embedded Influence”

Although a positive picture has been painted amongst the respondents regarding the
scope for influence being exerted by the VCO sector in these new structures, with a
real and detailed influence cited at the “Thematic Group” level, some had reservations
of various kinds. Some of these have already been alluded to such as the failure to
establish a strategic role/ influence in LSPs, and the exclusion of some groups and
interest, whilst other reservations on the “embedded influence” so far of VCOs need to
be examined more explicitly. Firstly, there were reservations about whether VCOs were
truly driving the process. Many identify the "Cld Guard” (local authority, council,
statutory agencies) as the "true” drivers in charge at key levels, via their targets, and
resources notwithstanding their obligations to consult (see Box 7.9).

Box 7.9: Drivers of the Process

“They are writing the agenda, they are not just calling the shots, they are saying what the shots ara and
lefling us what the options are and which ones they have chosen."HT#8

“The govemment, bring out fots of different initiatives and the council is having to follow the government
fine. The Local Compact, Local Area Agreements efc are all government driven and then tha council has
to follow along and then the voluntary sector has to fit in lo something that has already been worked oul, it
is predetermined for the voluniary sector, so we work the best we can. These things should be in our
favour, but this doesn't mean they necessanly will be, because the agenda at the end of the day wasn't
ours lo start with. We weren't involved in the initial agenda. All those factors make us reactive, not
proactive."HT4

Secondly, there was a fear that CEN structures with their rule based systems, need for
democratic accountability and their target driven value for meney approach would put

some VCO activity at risk of being “crowding out” by the new more bureaucratic system
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for participation. Thus CEN structures were seen by some as not so much as “enabling”
structures, but also (even at the same time) “stifling” and “confining structures” of VCO
initiative and priorities, and an “over bureaucratisation” of the process for active
individuals or organisations, particularly those with strong priorities. Some respondents
saw some influence coming from outside (as well as via) new CEN structures. It must
be stressed that these were viewpoints expressed by some of the older well-
established and focussed umbrella organisations, from respondents that had been
involved with the VCO sector, and had the experience of VCO involvement with local
authorities and statutory bodies for a long time, predating CEN and the new VCO co-
operation agenda. They were aware of something that had been “lost” by the addition
of new structures, as well as something gained.

These VCOs were in fact used to discussions on policy content and priorities even
before the advent of the CEN (e.g. in health care policy and service delivery) and so
had reservations about the new “inclusive” structures, seeing it as a new “fayer of
bureaucracy,” that had somewhat complicated old establish ways of working, and had
over formalised VCO participation in policy making and delivery without adding much
value. { added work, not effectiveness, but since the CEN needed them, these
experienced individuals saw no choice but to join in. But “joining in” was certainly not an

unmixed blessing. So CENs appeared burdensome rather than helpful to some VCOs
(see Box 7.10).

Box 7.10: Confining Structures and New Layers of Bureaucracy

“I think the structures are largely a red herring and | think it is the responsibility of organisations to make
their own, seek out their main allies and make their own partnerships. "HT8

"In terms of tha CEN, I have to say | don't think it makes much difference to us as an organisation. We
would be there on that agenda and if we weren't we would be gate crashing. |suppose in terms of the
CEN, we saw it as important to be pert of it, because we wanted the other groups to have the same sort of
input that we do, 50 in a sense ECEN just means more work for us. 1 think we contribute a lot more to
ECEN than ECEN contributes to us"ET®

| think that in the area that | work in we do have quite a lot of influence about what is going on, but I'm not
sure that it is because of those formal relationships or structures in place. | am not sure that it is actually
the CEN that has allowed it to happen” ET10

"X has been funded by the statutory sector for 20 years, itis a fong time, and we are in a different position.
So ! wouldn't see the CEN as having many particular benefits for me as an organisation.” ET10
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7.5 Evolution of the CENs

An important theme emerging from the interviews was how respondents saw the
structures and practices of participation as in “evolution” not fixed or finished with
themselves as partial drivers of this evolution, though also realising that other actors
|!l

and “external” factors will shape outcomes. This is discussed below, where the different

trajectories of evolution in Haringey and Enfield are apparent.

7.5.1 Continual Evolution

There were some concems over the ideology behind the process as well as how it was
working in practice locally amongst some of the respondents, especially in Haringey. In
this respect Enfield and Haringey demonstrate a contrast, which shows the importance
of “local conditions” in determining the success of the participation agenda in both
operation and outcomes. The major contrast was that in Enfield the CEN was seen as
warking well. In many ways Enfield was almost a “model” of how the CEN experiment
could be viewed positively. However, in Haringey the CEN had not established the
same level of “embedded influence” in the policy community, nor of acceptance with the
VCS. For some it had not been a very positive process. Indeed some respondents had
reservations on the effectiveness locally, with antagonism and distrust at the fore.
Enfield promotes a metaphor of “virtuous” circles,” whilst Haringey promotes a
metaphor of “vicious circles,” when describing the evolution of the participation agenda
in each borough. What were the reasons for this contrast? It seems that critical
judgments were expressed in Haringey by VCOs because of the CEN’s bad start and
subsequent distrust that arose. Moreover some initial poor management and
organisation within HarCEN led 1o a loss of credibility, confused roles and rivalries
played a part. For these reasons this section predominately focuses on Haringey, to
elucidate how local conditions and circumstances can strongly shape the outcome of
the participation agenda as it unfolds. Enfield is discussed more briefly and presented
as a case of “successful adaptation.”

The aim of this section is to communicate a sense that when we analyse the current
VCO participation agenda, we are looking not only at structures and their operation, but

also at a process and a “work in progress,” where players are learning how to maximise
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their impact. There is g strong sense that the CEN and associated structures are still in
evolution. The VCOs are growing into their roles, and they hope they can influence the

agenda, but recognise other factors at work. Enfield and Harnngey demonstrate this, but
in different ways.

7.5.2 Structural Adaptations to Increase Effectiveness in Enfield

in Enfield, there was a fairly small VCS, but the way in which it had been co-ordinated
and the way the CEN/LSP had been set up has been very effective, producing a
“credible” structure for participation, that was viewed positively by most partners.
Respondents clearly had high hopes initially, being “really excited by the prospects”
and "admirning” the process, having created alliances and networks. The structure and
roles that evalved in Enfield were extremely clear to participants, and it now enjoys the
confidence of participants (see Box 7.11).

The structure also “adapted” to become more effective over time and there was the
impression of a positive evolution. Enfield VCOs were discovering ways of learning in
the new CEN structures (e.g. through mentoring practices). For example, in Enfield,
continuity of representatives was an important issue hecause if a2 group has been
involved for a long period of time, there is experience and a knowledge base there,
recognising that it does take a long time to bed into the structures and their ways of
working. Consequently, Enfield intrcduced "handovers,” which was a mechanism by
which, when somebody was coming into a new post within the CEN/LSP structure, the
older member or outgoing member had @ "handover” period with the new
representative, so that there was continuity that ensured the new representative was
nct geing into the meetings cold. Themed forums were set up by the VCOs themselves,
whereby members participated on a given theme, which allowed the representatives to
draw up plans to take forward at the Thematic Action Groups of the LSP. These also
tackled representational issues (on the basis of recommendations made by an external
consultant} - so that representatives felt more empowered to go along toc meetings and
felt they were actually representing the VCS. Specific BME representatives have also
been located in the CEN structure to address representational issues of ethnic
minorities. In order to ensure better effectiveness of the CEN representatives, a support

worker was in place for the Health related Boards in Enfield. The support worker pre-
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meets with the representatives to ensure the representatives have a united front when
they get to the meetings. "Pre meets” also gave the representatives the opportunity to
be clear about the content of the paperwork being tabled, and decisions are made
about who will talk about certain issues and who's going to say what. VCOs felt this

tactic was a really important mechanism for the VCS groups to move things forward.

The VCOs role is now accepted by the local authority and by players like the PCT,
especially at “officer level,” which is further helped by the "professionalisation” of the
VCO sector itself. ECEN was an organisation that reviewed its structures and
procedures and "learnt” and "evolved,” (one such successful review was observed and
reported in Chapter 5}. Indeed, it is now about to review again, focussing on its roles
and inclusiveness, which is rather typical of the learning culture created and shared by
participants, which the respondents were well aware of and approve of.

Box 7.11: Clear CEN Role

"I think if you look across London. It is prohably as good as any of the others, and better than some."ET9 '

“The CVS takes care of the VCS and the CEN empowers communily leaders {o do what they are
supposad to do. The Thematic Action Groups make it clear how different aspacts/issuas in the community
are being addressed and dealt with and the ESP structure, bridges the gap between tha statutory agencies
on one side and the non-statutory agencies on tha other side "ETS

7.5.3 Haringey’s Specific Challenges

In contrast, Haringey has suffered from the backlash of a structure imposed from
above, a lack of trust and inbuilt tensions, with the result that at the “implementation
stage” it has fallen down rather badly. We saw earlier it had a flawed start. In this
section we see further that a clumsy managerial approach alienated the people
expected to carry it forward, so not surprisingly there was much less evidence of a
system in positive evalution in Haringey. Indeed, when Haringey respondents were
“looking back” on the process of setting up HarCEN a very different image is formed.
Haringey has a history of being cautious as a borough, slow to take things on, slow to
innovate, possibly because of challenges that make it difficult to be more direct, such
as the social and ethnic makeup of the borough, Haringey has its own “special
chalfenges.”in its disadvantaged groups and its ethnicity. There were so many tensions
at the time of the setting up of HarCEN, that it is not surprising that it was slow in

defining its role clearly, and those “tensions” never really went away. Instead personal




agendas, individual's expressions of power and individuals belief in themselve’s in
terms of what they could offer seemed more to the fore. Learning to co-operate was not
much apparent. (See Box 7.12).

Box 7.12: Specific Challenges of Haringey

Haringey is notoriously defensive and protective of its awn. There are stilf skills in the borough that we
havent got yet around lrying to develop common dialog.” HT4.

For respondents there were two main issues. Firstly, GOL issued an unrealistic
timetable given the state of the VCS in Haringey at the time. The problem voiced in the
voluntary sector at the time was, “if we could have had this money years ago, then why
didn't we? Why? Whatis going on? We are suddenly being told that it is under threat:
take it now or you are not going to get it.” (HT4). So the setting up of the infrastructure
had to be rushed. Secondly, there was an "over hyped” start initially with this desperate
expectation that it would all come together. We saw in the survey section, evidence of
somewhat unrealistic expectations about the CEN expressed by VCO representatives.
This is thought to stem from Haringey's background of having so many issues that
never feel addressed, such as a dictating Council, coupled with a VCS typified by rival
organisations that pitted themselves against each other and lacked both a tradition of
co-operation and the “cooler” more professional management of some of the Enfield
VCOs (see Box 7.13).

Box 7.13: Unreallstic and Over Hyped

“There was this desperate expectation that it would afl come together and be all *belfs and whisties and lots
of flags” and things, which of course it wasn't and isn't. Therefore, there was a kind of letdown feeling.
There was a sense of having a council that dictated to you, rather than involved you. There was a sense of

voluntary sector organisations, pitting themselves against each other rather than working in colfaboration,
which damaged trust."HT4.

(a) Bad Start and Distrust
There was awareness amongst the Haringey participants that the participation
experience everywhere was not the same, with “local variety” apparent. Haringey
participants recognised that in other Boroughs (such as Enfield and Islington) the
vaoluntary sector was much more together and cohesive and there was a much clearer
sense of where it was, what it was and what it was doing. The fragmentation and the
distrust that exists in Haringey seemed to be rooted in the specific “local
circumstances” of Haringey, which involved inserting @ new body into an existing
arena. HarCEN was a new organisation, as was the new CVS (HAVCO), causing an

initial conflict of interest amongst the two organisations. Also more generally the
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veluntary sector in Haringey had quite a history of fragmentation and distrust of other
VCS groups (see Box 7.14).

Box 7.14; VCO Distrust

"It was quite a shock really for me when | came here lo Haringey. There did seem there was some
antagonism between the organisations.” HT2

The two new organisations, HarCEN and HAVCO were just finding their feet when the
participation agenda was launched. Against this backdrop there were intemal battles
within the local authority, where there were some people in the local authority that
would not communicate with HarCEN and others who would not communicate with
HAVCQ. This made for g very difficult working environment from the outset. The local
authority saw HAVCO as the natural body for the voluntary sector, as they had funded
it and set it up. Although, HarCEN's funding initially came through GOL, it now comes
via the local authority. Some participants argued that HarCEN were manoeuvring to
secure their future funding, (they now get it through the Voluntary Sector Corporate
Team). It was a very difficult situation for some VCOs because they just wanted {o be
neutral, the “friendly face” of participation. They did not want the reputation of being
part of ane particular club, but were caught in the rivalry between HarCEN and HAVCO.

Haringey respondents also put their “bad start” down to the fact that the CEN had been
set up originally as a result of a consultants report. Though rational and based on
extensive discussion, this repart did not apparently capture the full confidence of the
Haringey VCO sector. This made it difficult for VCOs and the CEN members to get that
initial understanding of the aims and objectives of setting the CEN up (see Box 7.15),
perhaps indicating it should have been built on an existing structure, not a new imposed
structure. As a result, HarCEN never really established a “secure rofe” for itself, and
failed te establish the broad- based trust essential for its work.

Box 7.15; HarCEN's Bad Start

“When it was time for the consultant to leave he just lefl things with whoever was around HarCEN at the
time and there was no training or preparation to develop this initiative in the first ptace.” HTS.

(b) Poor Organisation and Loss of Credibility
Poor organisation of some early CEN events and procedures undermined confidence
and credibility among VCOs in Haringey. A common reaction was "pulling back,” or
“withdrawal” leading some VCOs irrespective of size to either find “new routes” or

suggest “alternative models” to the CEN structure. Many VCOs commented on the
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management and running of the CEN, as initially being poor, feeling "bypassed,”
“isolated,” unsupported and “lacking in stimulus” to get involved. The CEN was not
seen as collaborative in the way that it worked, leading some to refer to it as an
‘isolationist organisation,” which further increased its vulnerability (see Box 7.16). There
was not a “feel good factor”in HarCEN, which led to a lack of participation, with a
sense of one-off events, which lacked continuity (see Box 7.17).

Box 7.16: Isolationist Organisation

"It becomes difficult to get involved with something, unless there is a lot of stimulus to get involved. | feel
uninvolved because | don't feel there is any effort to get people involved and make them feel good - it feels
@ bit like a “slap in the face.” HT4

Box 7.17: Poor Organisation of Events/ Management undermines HarCEN

*I am not convinced much at all through the CEN, but that is more about the efficiency of the CEN in
Haringey than it is necessarily being about whether they are useful. HarCEN is quite a new organisation in
Haringey, which { would say is just not very well run, so that limits its influence.” HT?7

" 1 have never felt that I could exert any influence through them. | wrote to HarCEN after an event about
some ideas that | had, but | never heard from them, | did not get any feedback, and nothing really
happened from that. Since then I have been invited to various different events, but quite honestly | am not
sure what they are all on about, and it hasn't impacted orn the work that  do at ali. " HT9

“The conference was organised so poorly. There were people that didn't explain themselves properly, there
was such vagueness around tha whole thing, and it is very difficult when you ara working on the ground
trying to delivar @ service, i.e. “real”things. So to go along to a networking avent where you are talked at by
people that are very unclear, and as a consequence of that you are very unciear about whet it is all about,
and what relevance it has to you as an organisation. Il simply doas not encourage you to go again."HT9

“It is not at all transparent and | have given up. It is not presanting the VCS in a light that | would want. It
is simply not professional enough and puls the VCS in a bad light.” HT?7

Some Haringey respondents fell that the CEN was just not efficient or professicnal
enough, and lacked transparency in its working, which in turn limited its influence. For
example, an experienced member of HarCEN believed that the only way they could find
out what was going on was to become a member of the HarCEN Board. Cn their arrivai
at the Board their suspicions were indeed confirmed: “Alf my initial fears were
confirmed. There were no processes and procedures in place. Decisions were made
here and there and more often than not individual decisioris were made on behalf of the
CEN, which totally went against the ethos of what the organisation should stand for.
There were operational issues around quality assurance. .. it became something that
you took personal and a challenge. People were not happy. " HTS"

{c) Confused Roles and Rivalries
Not only was there an initial lack of clarity in the role of HarCEN, but also there was

continuing confusion among the participants over the roles of HarCEN and HAVCO,
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leading HarCEN to lose the confidence of much of the local VCS. A respondent points
straight to the problem: "because there is confusion around what each of these bodies
do, / tend fo get them confused and they both tend to get painted with the same
brush.”"(HT8}). Some VCOs did their best and tried to overcome suspicions about what
was going on. However, the lack of knowledge and understanding around the whole
process continued; as to why the CEN was formed, who it was for, who the VCOs went
to for what and why there were separate organisations. Many Haringey VCOs still saw
HarCEN as an “interloper” which hindered the working initially, as they could not see
why they were separate organisations, or how they related to one another. In short,

they failed to communicate their mission to their intended partners, with predictable
results (see Box 7.18)

Box 7.18: Confused Roles

“People couldn't understand why HAVCO and HarCEN were separate really. It wos as if - Why doesn't
HarCEN sit within HAVCO, which would kind of makes more sense." HT2

‘I cannot see that HarCEN would have been needed in Haringey, where HAVCO existed.” HTS

This overlap in roles led to the feeling amongst some respondents from larger umbrella
bodies that it was almost as if HarCEN were looking to develop its role in inappropriate
directions, as it was with similar agencies in different areas that problems were
occurring. In some cases people felt that it was like HarCEN was trying to "muscie in”
on the action and set themselves up, as the lead organisation, which the Council would
then deal with regarding key issues of the Strategic Partnership agenda (see Box 7.19).

Box 7.19: Rivalrias In the VCS

“It was fike they were trying to take out the second tier organisations, it was like a competition almost.” HT2 J

Some Haringey interviewees were prepared to concede that things “will find their own
level” eventually, given the right will and suppont. In other words, a sense that an
evolution might eventually be possible towards effective participation, though it may be
a longer and more fraught process than in Enfield. Some thought that the “members
meetings” would be the best way to develop the organisation at the time of the study, to
boost the constituency to give it some credibility and the ability to cope with its own
history, as there was a need for a stronger CEN to really effectively involve the VCS in
representation and strategic partnership work. But there was also a fear amongst

Haringey respondents that with the Local Area Agreements coming into place, the
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Council may prefer/ want to work with HAVCO over HarCEN. Indeed, at the time of
writing the future of HarCEN was uncertain. Following a decision by Haringey Strategic
Partnership, Haringey Council terminated its relationship with HarCEN as from 22nd
January 2007. The decision was made on the basis of;

1) HarCEN running a Small Commissioning Programme in August 2006.
2) The process of distributing funds to some community organizations.
3) HarCEN not being seen as ' Fit for Purpose’.

At present the HarCEN board is winding down its activities, which were funded by the
Stronger and Safer Communities fund for 2006/Q7. Due to financial constraints the
HarCEN office closed in March 2007. A decision on the future of HarCEN has not yet
been made.

In conclusion, this section clearly indicates the impartance to the successful
implementation of the community participation agenda of having a good stant, a clear
role for the CEN (as the overarching consultative body), good communication from the
outset, consistent leadership, and competent delivery from the CEN to build up trust
and credibility between partners. It also indicates that local factors make a difference to
this outcome. Enfield was able to establish a “virtuous circle” of adaptation and learning
after an early start and once acceptance by the statutory bodies had been achieved.

Haringey was not, and fell into a3 “"vicious circle” of underperformance.

7.6 Capacities of VCO Representation

The current policy agenda has initiated debate as to whether VCOs are in fact
“capable” of participating within the decision making sphere, given the nature of the
sector. The limited “capacities” of VCOs is now a recognised barrier and the need to be
“capacity built” and "trained” a familiar response to the problem. The questionnaire
findings (see Chapter 6) showed that VCOs competence was an issue for the VCOs
themseives. Here we delve deeper to look at specific kinds of barriers that experienced
VCO managers judge to affect VCOs “capacities” to participate and to represent the
sector.
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This section analyses how adequately prepared VCO representatives are to participate
in discussions and decision making about neighhourhood renewal in forums like CENs/
LSPs and whether a lack of experience, competence, management skills and capacity
are indeed barriers to effective influence, and if so, how they can be overcome. In this
section, the “capacities” of VCOs relates to their ability to exercise influence or power
and to posess the necessary skills, understanding and access (to information,
knowledge and training) to perform effectively in their “new” position/ function as
community representatives within CEN and LSP structures (Urban Capacity Building
Network, 2007). To this end, VCOs “capacities” are explored in terms of time, staffing,
information, culture and commitment.

There was recognition of considerable variation among the capacities of VCOs to
contribute (see Box 7.20), and an appreciation that the capacities of VCOs have a
direct impact on their level of influence in the decision-making process. However, it
must be stressed that, invelvement for many participants was as important as

‘competence” or any “impact.” As one respondent commented: “The fact that we are
involved is more crucial.” (ET2).

Box 7.20: Varying Cspabliitles amongst VCOs

“l think some of the representatives have become a real force for change. Others need special support to
be affective.” ET7

“Some representatives are very competent and know exactly what is going on and are very elegant in
pulting their message across.” HT8

7.6.1 Leadership Capacity

The larger, “Old School” VCOs were more involved in the CEN process, taking on the
leading roles, while smaller VCOs were at the front line. The larger VCOs tended to be
service providers that had been established for a number of decades, had a chief
executive and a sizeable paid staff (20+) and had worked in partnership with the local
authority in the past. As we saw in the VCO “profile” section (Chapter 6) these
organisations have resources and capacity to be in pasitions of influence and power in
the new regime, clearly have a “voice,” and are potential leaders. They have the
infrastructure to allow them to participate, and can more easily attend CEN/LSP related
meetings and spesak on more “equal terms” with statutory body partners. In contrast,
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small VCOs experience practical difficulties of involvement, because they cannot afford
to take the time out to participate in formal structures such as the CENs. To illustrate
the problem for the smaller VCOs: a small VCO with an Asian focus attempted to
address this issue by appointing a volunteer to attend the CEN meetings on their
behalf, with the intention that the volunteer would report back to the organisation on
issues that were arising and whether it was thought appropriate for the organisation tc
then influence the issues being discussed. However, this proved difficult, because the
organisation did not have the time to manage the process sufficiently which left this
organisation back where it started, feeling isolated (see Box 7.21).

Box 7.21: Limiting Capacity of Smali VCOs to Participate

* We do really need some feedback into the CEN process, so that we are not cut off, which is the general
feeling al the moment.” ET3

Leadership within the locai VCO sector clearly rests with the bigger VCOs because
they have a higher profile, which makes them more likely to be asked and more likely to
be elected. To some extent these VCOs are the “usual suspects,” albeit elected ones.
The larger VCOs are able to provide somebody who knows what is going on, and are in
touch with the sector's point of view. There was a sense from participants that active
participation in bodies like the CENs were "self-selecting’(see Box 7. 22), but as one
respondent points out “thaf is just how it works, really.” (HT3). Itis part of the roie that
these umbrella bodies have as they often work across the borough(s), so cannot help
but get involved with the bigger issues. in contrast, a smail VCO that runs an activities
after-school club may not necessarily see themselves having a wider role than that and
many discount the purpose of CEN involvement.

Box 7.22: Usual Suspects in a better position to participate

“There is an element of the “usual suspects,” “self-selection” or “self appointed” individuals. But we are
talking about gatekeepers: someone who is trying to keep their stuff together, or someone who is genuinely
concemed about other things. It is when it is the former that it can be dangerous.” HT4

However, the “usual suspects,” being in key leadership roles within the CEN and
associated structures is not just about capacity, but also about active involvement.
Though these VCOs do have greater capacity to be able to participate, also crucial is
the willingness to be involved i.e. to see it a legitimate part of their rcle (see Box 7.23).

It would appear that local knowledge and enthusiasm seemed to signify the leading
groups.
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Box 7.23: Involvement is the Key as Much as Capacity

"t @m the only person here at “X” organisation on the ESP structure, so it is not so much about capacity. It
is more about involverent and how much you are prepared to put yourself forward for things and get
involved.” ET1

Even so, not everybody wants to work through the new organisations. After all, these
are structures that government has imposed upon people. There are also those that are
not willing to work with the guidelines that the local authority imposes an the new
structures. Some in the sector are motivated by commitment or idealism and are
impatient with bureaucracy. Thus some choose to remain outside of the formal process
because as they say, “they did not go into community work to sit on the board” (see
Box 7.24),

Box 7.24: Reasons for getting Involved In the VCS at odds with CEN Role

I think the way our mindsel is within the voluntary sector in the statutory sphare is that we are all gearad fo
this whole ideal of leadership, empowerment, community involvement, and there must be representation.

it does not appeal lo all. A lot of people will turn up their noses at meetings and not want to get involved. It
depends on people’s profession, experiences and preferences.” HT3

This has led to a misconception that all VCOs wish to be “actively” engaged in the
same way. It is possible to characterise the situation in terms of four different types:
leaders, learners, limited engagers and aiternative strategizers/ self- excluders (see
Table 7.3). Table 7.4 sums up the distribution of interviewed VCOs in these categories
across the two boroughs. Over time VCOs may move between these "engagement
types.” The principle movements in Maringey and Enfield are shown in Figure 7.2.
VCOs in Enfield seemed to show more signs of leadership in implementing the new
participation agenda, and more willingness/ ability to learn how to participate. In
Haringey more VCOs seemed to be reluctant to lead or learn and there was more
tendency to seek alternatives to participation in CEN type structures, perhaps as a
result of the early experience of the CEN model in Haringey acting to “turn off" some
VCOs from participation via these structures. This reinforces the contrast in the last
section between the “learning culture” established in Enfield versuses the “culture of
sceptism” about CEN based participation established in Haringey.




Tabie 7.3: Typology of VCO Engagement with Participation Agenda

 Engagement Types Engagement Characteristics/ Traits
Leaders VCOs taking a lead role early on in the CEN/LSP process,
often established VCOs
Learners “Dynamic” VCOs entering further into the CEN/LSP

process as they learn the system, menticned by
established VCOs.

Limited Engagers

Peripheral players lacking the capacity or will to get
involved. The pessibilities of grant monies were the VCOs
main rationale for participation in the CEN/LSP process

Alternative Strategizers/
Self Excluders

"Alternatives” to the CEN remained the best way for these
VCOs to pursue their objectives, and which avoided
“formalised participation.

Table 7.4: Typology of Engagement of Respondents
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Figure 7.2: Princlple Movements of Engagement

Enfield Haringey
Leaders Learners Limited Alternative Leaders Learners Limited Alternative
Engagers | Strategizers/ Engagers | Strategizers/
Self Self
Excluders Exciuders
Eiderly Disability BME Children Health Crime Arls Children and
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Large VCO_ | Medium ¥CO Small VCO Umbrella Body

Principle Movements of Engagement in Haringey:

:> Alternative Strategizers

Principle Movements of Engagement in Enfield:

Leaders <|Lf ] Learners
Learners :> Alternative Strategisers

Leaders

Leaders Limited Engagers
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7.6.2 Specific Barriers to Effective Influence and Representation

There were some specific barriers to effective influence and representation, which
either led to VCOs withdrawai or for them to not participate fully within the CEN
processes. On the evidence of the interviews, these “barriers” are namely, time
constraints, staffing constraints, information overload, differences in culture/ ways of
working, and lack of commitment. These barriers which VCO representatives face have
a direct effect and contribute to their level of power and influence in the decision-
making process in terms of whether they can attend the meetings, whether they have
been able to digest the infearmation, and their ability to “think on their feet” and articulate
an appropriate response in a politicised setting.

(a) Time Constraint

Some VCOs were now entenng into "true ieadership levels™ and the kind of training
they need takes a long time to learn (e.g. the psychology of meetings and the
ramifications of the LSP). The CENs did provide representatives with training, which
provided them with knowledge of government policy and canceptual information, so
that they were able to attend board meetings, knowing what was going on and who the
various parties were, However, the time commitment and the burden of meetings are
huge. As a consequence, the respondents admitted that the training was poorly
attended in both case study areas, because work overtook and “something had to
give." Many small VCOs expressed their sadness that they were “self excluding” from
the CEN process. They were faced with the dilemma of whether they were serving their
VCO by putting themselves forward as a community leader on a wider scale or were

depriving it of their resource. Small VCOs were not able to do both; a choice had to be
made.

(b} Staffing Constraints

Respondents reported that many VCO representatives were “not effective
communicators” lacking the ‘right skills”to “articufate their views.” These “limited skilfs”
were concerned with how CEN/ LSP processes worked and the wider palitical
framewark regarding the government agenda. VCO representatives also admitted to
lacking confidence, often feeling overawed and overpowered within formal settings and

structures such as the CEN/ LSP, with many respondents expressing that it can feel
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“daunting, " and that “if can feel you are a very small voice, with very little influence or
say”(HT2). In addition to this, some elected representatives had jobs that did not allow
them to get released in the daytime to attend partnership meetings as VCO
representatives, whilst some representatives that already worked in this area/field were

not prepared to have meetings after work. Consequently, representative roles fell back
on a few individuals.

The success of VCO involvement in regeneration is determined by the “quality” of VCO
leaders and representatives and their ability to work within the structures set up. Quality
of VCO leadership is not just about training, but motivation, skills, charisma, energy and
confidence (see Box 7.25). In both Enfield and Haringey such talented individuals seem
crucial to the success of the participation agenda, especially at an early stage when the
credibility of structures needs to be established. Enfield seems to have a pool of such
individuals within the larger VCOs, which has been helpful to establishing a robust
participation system.

Box 7.25: Leadershlp Quallty

“ft depends on the person. You couid give somebody afl the training in tha world, but if thay don't have the
capability fo bring that forward, it is not going lo be successful. Effective representatives have to have both
the skills and the persona or charisma to achieve. If you gef on with the people in your Thematic Action
Group, you have more cpportunity to be vocal and to be heard.” ET1

(c) Information Overload

Within complex governance processes “participation” involves the circulation of a lot of
information of which only a small element is actually relevant to any particular VCO. For
example, one respondent commented: "We are an organisation that is there for carers
and by default peopie with care needs, our crganisation is not really interested in other
areas in general such as employment or environment. | am only interested in areas in
terms of how it relates to our client group, so lots of the information that comes out of
the CEN is not very useful to our organisations, other VCOs that are holistic and deal
with a range of things such as benefits, employment, training etc may find it more
useful to them.”ET10. Information overload seemed ta get in the way of effective
participation by smaller VCOs.




246

(d) Differences in Culture/ Ways of Working

The structure of LSPs and their style of working tended to be largely dictated by that of
the local authorities, with Thematic Action Groups based on professional and technical
cultures rather than the more informal and participative cultures of the VCS. The
decision making process was often unfamiliar to VCO groups. This was because it was
based on “bureaucratic procedures,” involving the consumption of lengthy reports that
were alien to some from the VCS, and the “jargon” and “technical Janguage” used also
caused difficulties. For example, some respondents commented that during initial
discussions, they felt they were entering into “uncharted grounds,” whilst for others it
was more familiar territory. Some went on to suggest that by the time VCO
representatives “get up to speed,” key decisions can have been taken, with targets and
outputs already laid down and the scope for influence already limited. Ethnic groups
can also be inhibited in participation in these formal settings, as English is often not
their first language. It may be an important factor in the relative success of the
participation process in Enfield that key VCO members of the CEN/LSP were in fact
from larger VCOs that share this "bureaucratic culture” and were comfortable with it.

(e) Lack of Commitment

An indication of the level of commitment there was amongst the VCOs is provided by
an example in Enfield, ECEN had 120 members, and in the last round of elections only
40 of those voted demonstrating a degree of lack of commitment. In fact, there were
probably only 20 to 30 groups that were actively engaging in Enfield. Even so, it would
appear that the sincerity of those VCO representatives that make the effort to
participate gives them “credibility,” via their commitment (even if management skills are
lacking). Thus in CEN/ LSP forums they were “treated as serious actors” because their
sincerity makes what VCOs contribute more “real” and “powerful,” simply because it is
not wound up in jargon and technical language. Thus awareness of how to remain
sincere and authentic while learning the skills of formal participation should not be
overlooked in efforts to impart managerial skills.

7.6.3 Reservations on Capability

Besides barriers to participation based on the capabilities of VCO actors, there z2re also
reservations about the “pool of talent” from which VCO respondents are drawn.
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{a) Who Becomes a CEN Representative?

One can infer from the interview responses that the structures set up were not
inclusive enough to get the best from the VCO sector, as there was evidence that the
“pest” people (i.e. more competent people) were not always putting themselves
forward in the election process. In terms of the “pool” of people that put themselves
forward, they were not in all cases people who were at the heart of the community
services, neither were they asked to prove that they were suited for what they were
standing for. This reveals a key tension in the set-up of CENs, between the need for
democratic legitimacy and effectiveness. Elections alone do not guarantee

competence, even if it gives a degree of legitimacy.

Box 7.26: Elected Representatives not siways the Best

“There are other people around who aren't at the parinership table that already have the capacity, yet the
people around the table should have their capacily buift.” HT&

*| think there is a problem with ECEN in the sense that not always the most appropriate or best people for
that particufer post are in key positions. ET7

“Some of the VCO representatives do possess the capacily fo be representatives, some know exactly
what is going on and are very elegant at putting their message across, usually they are not the people at
the meetings though. There are two groups of peopla, tha people who are the official representatives,
who | think bring their own experience rather than their consufted constituenls axpenences to bear. And
secondly, there are & set of people who aren't baing asked "HT8

Respondents also pointed out that in practice, “who can be CEN representstives,”
often falls within two extremes: (1) @ successful business person who can afford to
work three days s week and give two days away voluntarily; and (2) somebody who
lives on benefits and has the time because they cannot get employment. This to some
extent squeezes out the people in the middle, i.e. experienced yet busy VCO
managers or “full- time" volunteers. Within this group are significant people and
charismatic individuals that the voluntary sector relies on that are simply not at the
partnership table in a formal sense (see Box 7.26).

(b) Exclusion and Qutsiders

VCO exclusion from participation can be distinguished with respect to three factors: (1)
choice, (2) capacity and (3) discrimination. In some cases it may include more than one
of these factors, but for the simplicity of this section they are explored in isolation.
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(i) Outsiders by Choice

Some VCO leaders seemed to remain outside, the “collaborative” structures by choice.
In Haringey, for example, many umbrella bodies felt they worked better outside the new
CEN based system (see Table 7.4). In Enfield, a frequently cited example was that of a
children's VCO that had become disenchanted with the CEN. This led the children's
VCO representative to withdraw from being a CEN representative, but is now on the
partnership board in the capacity of a service provider, because they thought they
would be more effective working this way. Therefore, it would seem VCOs pursue
different strategies of engagement based on practicalities/ opportunities, which may
cause a “conflict of interest” (see Box 7.27).

Box 7.27: Outsiders by Choelce causing Conflict of Interests

“| think it is about helding on to their power, that is what their issve is.” ET1

“t don't think that it has helped the CEN, when peeple behave in that way. Disasseciating themselves
fram the CEN has net helped: it has clouded the issue " ET2

“They were going to these Boards anyway as statutory sector invitees as VCS service providers, so being
there as a CEN representative didn't really have any benefits for them and they feed back to a wider
community via different forums anyway, so it was just like a another layer they didn't need. What is the
benefit, if you are clearly there and it works."ET10

"l had stood as CEN representative for three years and | felt that | should give someeone else the
epperunities to stand 2nd becausa by then | had already established my relationships with those people.
They asked me to stay en the beard, and | thought, well, actually, that gives ECEN the oppertunity to have
three representatives there and | would still be on the board s well. So | thought it weuld give us more
voluntary sector representatives on the children and young peoples thematic actien group."ET7

Some campaigning groups, and national associations remained outside in order to
maintain their political edge/ affiliation and independence, and ‘there is a place for that
somewhere, " {ET4). National associations remained outside or parallel to CENs,
because these organisations have a national rather than {ocai brief and are “self
sustaining,” so were thought “just foo big for something like CENs — these organisations
have enough money.” (HT5). As a result of such self- exclusion, some talented VCO
representatives and organisations do not contribute to the CEN based participation

process.

(ii) Outsiders by Lack of Capacity

In contrast, some VCOs remained outside of the formal process because a lack of
capacity prevented them from even getting on board. VCOs need to be in certain “form"
to get on board, (i.e. constituted, registered charity). Here an ethnic issue emerged, as
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it was felt by many participants that the BME organisations were still under involved,
needing greater support to enter into this arena at the formal level, and participate,
because many of these organisations lacked funding, resources and facilities to get to
this basic level. The Asian community, in particular was pointed to amongst participants
for their lack of capacity, which to a certain extent led to their "self exclusion.” Similarly,
it would appear that faith groups were not strongly involved within the CENs. However,
it should be noted that participants were particularly guarded in discussing issues
related to faith. In Enfield, in particular it was thought that Muslim faith groups were
absent from the CEN membership due to their lack of capacity and through self-
exclusion and in some cases discrimination. Similarly, culturally focussed groups, and
historically tenants and residents associations had not been very involved, because of
these capacity issues. These arganisations lacked the structural capacity to liaise and
saw limited benefits from engagement with the CEN. These judgements by
respondents’ support and flesh out earlier points made in the observational and survey
based chapters.

(iii) Outsiders by Discrimination

The CEN process, because of a lack of inclusiveness and accessibility, often seemed
to systematically exclude disability VCOs. Disabled service users found the meetings
too daunting, and training was often not particularly friendly to disabled people. Often a
whale day's training for disabled service users was difficult. For example, a Chair of a
disability VCO had recently been a representative on the consultation on Chase Farm
and Barnet Hospital, and the last meeting was all day at Euston (see Box 7.28).

Box 7.28: Lack of Inclusiveness of CEN Process

She said, "l can't cope with it” and she is absolutely ideal as she is a continuing user of the NHS, an expert
patient tutor, has a good grasp of issuas and has expenenced so many different services that she knows
exactly what is wrong with them. But she just cannot cope with the meetings. You go back and you say,
"She needs it to be shorter, cut out the waffle, needs comfort breaks at regular intervais,” And they say,
“Shs just has to ask™ No, she is not going to ask. She is going to slip out of the meeling, you have got to
make your meeting accessible to all.” ET9

Greater recognition of disabled people’s needs was also often absent. For example, the
CENSs had never managed to get a signer for the deaf to go to the meetings. There was
a misconception that deaf pecple were not interested in CEN proceedings and that if
there was somebody coming along, then the CEN would book a signer, but disabled
service users believed "It should not be that way round’ (see Box 7.29).
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Box 7.29: Qutsiders by Discrimination: Disability VCOs

“After how ever many years | have been coming fo meetings and saying, °l can't hear (deafin one ear). it
is no good shouting at me. You need a sound system because if you are talking over there, and there is
background noise over here | am not hearing you, if you have a sound system then | am fine.” | think it
was aclually three meelings ago that they had a sound system."ET8

* It is not the same issues facing BME groups where their first language isn't English, because in the
domain there is the potential for them to master the language. But for a profoundly desf person there isn't
or a person with leaming difficulties or a physical impairment that isn't always possible." ET3

Consequently, disabled people were not engaged effectively or linked to the CENs in
any meaningful way. Their organisations may be, but disabled people would not be at
the CEN meetings. Many of the VCOs with a disability focus were of the opinion that
they should not have separate meetings, and that mainstreaming and integration was
the way forward. A barrier to this is the misconception that disability organisations funds
are high (e.g. because they pay their volunteers or have money to spend, because they
cater for disabled people). In fact disability VCOs have to accommodate for what is
actually required for disabled people to be able to contribute, because that is what there
remit is (see Baox 7.30).

Box 7.30: Misconceptions Hinder Participation by Disabied VCO Sector

"One of our lreasurers is absolutely brifliant (she is profoundly deaf) and at meetings we had to get in a lip
speeaker for her, so that cost us about £100 a meeting and our trensport bill was about £100 at tha time, so
each trustaes meeting was costing us £200 to £300 a time. And wa were having people saying, "well, you
pay your volunteers, and wa were “No actually they are not getting any of this, this is what thay need to
conlriblle, and you've got to do it.” You can' just say you've got to book -if it is an opan meeting then
you've got to provida it all the time for the opportunity for those that may wish to come. "We can't say,” oh
bugger off we have not got the monay for it "ET9

In sum, the participation process clearly still to some extent lacks effectiveness
because certain groups decide or are forced to remain outside of the CEN. At the
same time, there is a huge time commitment for those who do try to take part, and that
is one of the problems CENs face. Attendance at CEN meetings has become less, as
the “lock and see” phase is over. For example, in Haringey it was estimated that
perhaps up to 80% of HarCEN's members were involved purely to access funding (i.e.
the majority were in fact “limited engagers”). One solution to the loss of interest after
the “lock and see” phase in Enfield was to introduce themed forums to improve the

way CEN responds to issues.

(c) Tensions in Representing the Community
From the interviews it seemns that there is an ongoing issue about how CEN

representatives represent their constituents 1.e. the “own organisation” versus
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“sector view”, So far it seems that representatives tend to remain parochial, but this
is an issue not clear in the mind of some VCOs. Uncertainty persists in terms of
whom they represent (organisation or sector) on which forums. Similarly, VCO roles
on partnership boards were often unclear. Some representatives still saw
themselves as representing their own organisation not the wider sector, and as a
consequence were only interested in putting forward issues that related to their own
private client group that they worked with. One of the biggest difficulties for VCOs
was feeling that they were not able to actually represent any constituents because
they were not getting much feedback from people. The difficulty here was actually
engaging their constituents in things that they were perhaps not particularly
interested in or could not see the relevance (see Box 7.31). This remains an

unresolved tension in the practice of participation so far.

Box 7.31: Own VCO or Sector Views? An unresclved Issue for some CEN Representatives

“The gap is where we get to the next stage: where it is clear thal the representalives are there to represent
the whole VCS and not necessanly represent their own organisation. We have still lo crack that." ET2

“How we aclualfy get what people out there really think, rather than what I think they think has huge
difficulties.” ET10

“In the Learning Disability Partnership I am thers as a voluntary seclor represantative, whilst at the Early
Years Child forum | am thare as X" organisation, It is diffarent on diffarent forums. it is different, how
people are voted on and represented and that is g problem.” HT7

“VCOs are there because they think they will benefit their organisation, and if may be by defaulf, but it is
nof the purpose of it and ! don't like thal.” ET10

“There are one or two VCOs that give the seclor a voice. But thst is their voice, not tha voice of tha
sector. it is the voice of the people that sit around the table. They don't come to us and say what would
you like to see? And the only way in which you can be involved in that process is to become part of the
organisalion, either as a trustae or a director. So there is a way of you influencing it, but only by becorming
part of them.” HT8

7.6.4. Enfield/Haringey Contrast

The differences in the two boroughs reflect the different challenges that Haringey faces,
which come from having (a) a more diverse population; (b) a more transient/ rapidly
changing population; and (¢) a more “deprived” population. Of course all of these
issues also exist in Enfield, but they exist on a far greater scale in Haringey. The
transience of the popuiation leads to (8) a problem of establishing long term working
relationships/ well established groups and (b) more new, younger, smaller groups,
which my results show are least likely to be involved in CENs and formal structures.
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The differences in the two boroughs are due not only to initial differences in capacity of
the local VCO sector, but also to how training and learning have been approached and
how the initial experience with the CEN has subsequently affected the willingness of
the VCS to become involved in training initiatives. The impression from the interviews
was that Enfield VCOs had a clear idea of how the VCO sector can be invelved, and
possess a perception of a hierarchy of VCO influence. In Enfield, for the first set of
representatives participation was an unknown entity, in terms of the amount of work
that was required within each thematic action group that they may be elected to. The
realisation that it was not just about sitting on one group, (as there were very often
subgroups, which required a lot of commitment from each representative) tested the
commitment of some representatives, but the experience was usually positive enough
to keep them engaged, while they learned how to make an impact. This ongoing
commitment required the VCOs to see evidence of impact/effect, which was missing in
Haringey, but present in Enfield (see Box 7.32).

Box 7.32: Commitment comes with Impact

"Some of the parthership groups took a long tima to work with the VCS representatives. It was a steep
learning curve and many rapresentativas had not worked in that capacity before, thay were all breaking
new ground. For the first couple of years, some groups were quite difficult.” ET4

“The representatives are taking it more seriously than before. | think that the commitment is there now and
that is because the represantatives ara actually seeing a difference now, which makes sensa, because as
you see something concrete happening it spurs en involvement and pariicipation."ET14

"As we get older as a partnership the confidence of people is extending and we are leaming more.” ET2

In Haringey there was a shortage of VCOs leadership in both depth and breadth, while
the CEN failed to find the right role or level for its self. Haringey is a very deprived
borough and the VCS is made up of very small groups with no tradition of co-operation.
The big charities are less visible in Haringey, with the exception of organisations such
as Age Concern; others such as Mencap are only present as a local branch of the
charity (i.e. a charity shop of a national organisation). We have seen earlier that the
larger VCOs were the most effective in the new system, (in terms of resources, time
and management culture) so areas without them are at a disadvantage from the start
(see Box 7.33).
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Box 7.33: Leadershlp Shortages

*I think there are very few people in the voluntary sector in Haringey that very obviously have Jeadership
qualities. It is very limited. It is not a role that people are setting up to do, it is not their main purpose to sit
at a partnership table. That's not why they set up their organisation.” HT8

“There are not any big VCOs in Haringey. What that means is that none of us truly have the infrastructure
fo do any major campaigning or influencing work. So we may provide very good setvices, but we have
very limited infrastructure.” HT7

‘Members meetings are not run at that level they are at one extreme or the other. You either have
someore felling you how imporiant they are and they are nat listening to what people's concems are or
someone that just doesn't engage with the structures because their own problems in their own group are
just too personal. The middle range of people is the sort of people who are nof going to thase meetings
because they do not leam anything useful. " HT8

Haringey's early experience did not convince VCOs that partnership in the CEN model
of participation was effective and that investment in training was likely to be worthwhile.
For example, the VCO sector leadership did not feel best used by current structures,
because they were overly formal and constrained. This has led Haringey VCOs back to
a “councillor/political model,” to seek alternative models of consultation/ policy influence
to the CEN/ LSP model. They seek fo work outside of it in ways, which are more
creative, less formal, more individually driven {i.e. by politicised individuals) {see Box
7.34). This is also reflected in Figure 7.2. This is in contrast to Enfield where the CEN
based model of participation has been made to work.

Box 7.34: Seeking Aiternatives In Harlngey

*You maka priorities by bringing people together, you don't say this is the agenda, which is more
important? You say tell me what the problems are? And you create tha right environment, having an
appropriate location to meet and support (i.e. inferpreters and childcare). Therefore, acknowledging the
value of those giving something by establishing a two-way process i.e. what do you want fo get out of tha
consuftation too?” HTE

*A lot of organisations in Haringey ara very small, with just orie person and a couple of volunteers, so
obviously they are stretched a lot of the time, but given tha right support there is potential. Umbrella
groups could fulfil this role, bringing peaple fogether on a regular basis to inform. get views and feeding it
back, so that it is a two-way process.” HT2

“I would lika the agenda set by the people around the table. For the Chair fo be rotated around those
people and some sort of discussion to take place around who should aclually be al the table.” HT8

7.7 Service Delivery: Implications of the shift from Grant Aid to Tendering,
Commissioning and Procurement

In this section there is @ change in emphasis from previous sections, as these were
“looking back” or “reflecting” on VCO experience of the working in the participation
process so far. Here we are looking at currently emerging issues and anxieties about

how the process is evolving (and might evolve in the future) as it moves from
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“consultative” participation, over policy priorities and content, to “active” participation in
service delivery. This is a new stage in the participation agenda, and it is a strength of
the methodology adopted that by incorporating a “key informant interview stage,” we

can identify emerging issues as well as reflecting on start up stage experiences.

Respondents were worried that the agenda and practices of the VCO sector would
increasingly be shaped by government funding regimes by the rules of service provider
contracts and the need to be more “business-like,” exposing VCOs to market
pressures, and increasing competition for funding (see Box 7.35), if they allowed
themselves to be pulled further into this government led process. Though the latter
might in some ways, “raise standards” in the sector, it also raised fears that smaller
VCOs (unable to bid for funding or meet accountability expectations) would be
“squeezed out” of the participation process (see Box 7.36), while ones that were co-
opted would lose innovativeness and the voluntary incentive, which is their
distinctiveness.

The shift towards contracts rather than grants, moving towards a more loan based
system and a specific service, means a different way of operation for many in the VCS.
Organisations are now being forced to refocus and decide whether they want public
money or not. There are issues about the way in which the sector is being pushed into
so-called "business —like” methods of working. But one thing seems clear:

“The fallout is going to be very destructive. | think there is going to be a set of “losers.”
(ET6)

Box 7.35: increasing Competition for Funding

“Having to bid for contracts, and tender from the local authonity is not just going to put 2 lot of people off,
they just will not be capable of doing it, so that will mean there will be much more competition for the
Loftery. 1 is a big source for the voluntary sector now. itis a substitute for services that should be
statutory provision.” HT3
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Box 7.36: Raising Standards v Being Squeezed Out in a Business- like Climate

“Effectively, what it will do is sort the good from the bad and the strong from the weak and those VCOs with
anicha.” HT1

" We have Local Strategic Partnership, Local Area Agreements ... and the danger is the voluntary sector
just gels squeezed out. We are all increasingly being told that we need to become more business -like, we
have to look at being social enterprises, which is missing the point of any voluntary sector organisation and
the reasons for them setting up in the first place. and the reasons people giva up their time to be trustees
or volunteers. it is not to behave like a business. [ think this will mean peaple will get disilfusioned and
people will not want to put in their time to do that.”" HT2

“If commissioning becomes tha biggest source of money, then what you will see almost certainly is a lot of
small groups just dying because they can't sustain themselves. Smalier organisations will not really be able
to conlinue to play a role in delivering services under such a climate.” HTS

“It is not a leve! playing field. Alright, | don't think it has ever been, but | think it is gelting worse, because
of the introduction of such things, because you are already negatively impacting upon those organisations
that haven't got the resources to read up on everything and go to all the meetings, get ready for
procurement and quality marks. The smaller organisations just havan't got the time to do that and it will be
a major loss in terms of equality and community cohesion, if that is allowed to happen, because if you lose
all the little specialist groups and start looking at how everything can become generic, there will come a
time, | feel when a crisis could implode upon ell of us. | think we shouid be on guard.” HT3

“t think It is inevitable that some people will forget some of their service users, and there won't be any
spaces in commissioning for those people. | think there will be very painful times, when lots of
organisations disappear, particularly the tiny ones.” HT8

“You might lose a lot of smailer groups because they won't be able to get core funding from the local
authonty. [ think we will see it changing the future around the smaller organisations, and it will ba
interesting to see how thay will cope with that.”" ET1

“ft has become fike a business and some of the smalf organisations will definitely fall by the wayside,
because before smaller organisations were able to obtain funding. This new style of working changas
everything, where work is being contractad out fo VCOs rather than them receiving grant aid. It is quite a
task and they should not try to put pressure on voluntary groups lo do this. It is too difficult for
organisations like us."ET8

"The smaller, you are the more difficulf it is going to be, because if we are finding it hard and we are quite
big then small groups are going to have tremendous difficutties.” ET10

“50% of naw businesses fail within their first three years - is thal where we want to push the voluntary
sector? We were not set up to fail. We were set up to help to deliver a need and a service. If we ara
failing, it is because we are being pushed towards failure, where as if a business is failing they would just
be seen as nol competent enough or that the market doesn't want them. Itisn't the same for the voluptary

sector we are different, we are a different way of working, and it will change the way we perceive whom we
are.” HT4

7.7.1. New Styles of Service Delivery

This new style of service delivery is a particular issue for small groups that are user led,
because the govemment agenda is to contract across regions. This is not feasible for
user led organisations, because they are dealing with individuals, and usually
individuals at a “local” or neighbourhood scale. This creates real tension with

developing/ retaining local capacity (see Box 7.37), as a respondent commented:
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“anything that is any further than down the road is difficult, particularly if they have a
disability.” What needs to be recognised under this new regime of service delivery is
that these organisations have a value in their own right. User led organisations are also
fearful that they will be particularly disadvantaged, because the kind of services that
these clients require ara not the sort of services that will be commissioned, and as a
cansequence their funding will be torn apart. Essentially these VCOs will not be offered
the opportunity to even enter into cornmissicning activities, or it will not be for the
opportunity that they wanted, or were set up to provide.

Box 7.37: Problems for User Led Groups In Service Delivery

"The local suthorities are setfing the agenda and the agenda doesnt include things small organisations are

doing, because by definition they are filling in the gaps, the contracls won't be available lo deal wilth little
specific issues.” HT2

“Smaller orgenisations are nof at that stege and probably never will be and don't want to be. They will die
by the wayside, which will be a huge sheme. | think some will say, and very wisely - “We are not going
down that route. We don't have any money or paid staff and we are going to stay like it, because our main
interest isn't contractual work."ETS

"Vuinerable groups are groups that you are working with that you know their workers are committed and 2
fot of their workers are volunteers. If you suddenly maka those volunteers bureaucratic report writing,
record-keeping bureaucrats you may fose those people. We ara no! all geared up within the themes
coming Up. I'm not saying we couldn't be, because we could. But is jf nght for everyone? That is what
needs lo be recognised." HT3

*I think there is a set of people that will just ignore the whole procass - The small faith based communilies.”
HT8

Thus, though the smaller VCOs may eventually be successfully helped into consultative
participation (the focus of existing efforts to “breaden” VCO participation in CEN/ LSPs),
involving them in active service delivery participation raises a whole new set of
challenges. Many factors affect their willingness and ability to join in the service delivery
regime. It depends what a VCO is intended te do, its purpose for formation and whether
they need to change or are indeed prepared to change in order to get money for
Service Level Agreements. To this end, a conflict in working culture is becoming
apparent in this new environmeant and a number of smaller VCOs were distinctly
uncomfortable in it (see Box 7.38).
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Box 7.38: Conflict and Change In Working Cuiture in Service Delivery Role

“I have never warked like this, | just worked valuntarily, to suddenly be putting signatures on contracts is
scary. If becomes quite a big issue because there is that pressure to deliver. And if that pressure has
moved away from the intentions i.e. our own personal motivation for doing the work, people may get de-
motivated. " HT4

"By getting into tendering will put an awful lot of people off.” ET10

"It is pushing us to ensura we have the correct policies and procedures in place, it is forcing us to think
about employing people, we have naver employed people before, we have always been completely
voluntary. It is pulting pressure on us lo deliver on a daily basis rather than fairly haphazardly, it changas
the nature of who we are from being stnctly user and volunteer led. We are now having to put people in
place that can do a particular tasi/job description, rather than working towards cresting solutions to what
we see around us, which is how we have always been - solution focused and now we are becoming task
focused.” HT4

It would appear that the smaller VCOs need a different, stable financial regime from the
competitive, management heavy service delivery system that is emerging. They can no
longer rely on grants to provide a service that is sustainable overtime, one suggestion
was that if an organisation has had a grant for three years and it has proved viable
then, it was thought by participants that it should be converted to a Service Level
Agreement automatically. But at the moment the larger VCOs appear to be benefiting,
and the CENs need to intervene to ensure the sustainability of the smaller VCO sector
into the next stage of participation in delivery.

7.7.2 Selectivity and Concentration

Respondents expect that service delivery will be highly selective and concentrated in a
few voluntary groups that statutory agencies think are proven bodies, which they feel
safe with and are abie to deliver, not only because of the varying capacities of the
VCOs sector, but also because of VCOs awareness of how policy has been presented
to the VCO sector (see Box 7.39). For example, in the Enfield case within the Local
Area Agreements it was thought very few VCOs will be able to input into the process.
contains several priorities around volunteering and the local authority has already set
out a number of fairly big VCOs, which they think will be able to deliver on that. Virtually
all other VCOs will not be involved in the process. The process was described by
participants as “favouring tried and tested VCO providers, " usually the bigger umbrella
VCOs, which in turn is thought to force a defensive consolidation amongst the smalier
and medium sized VCOs. A response within the sector was for larger VCOs to “lead”
smaller VCOs and part of a larger organisations role is now thought to be around

subcontracting out to smaller organisations and involving them in the process, since
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even large VCOs can no longer go it alone (see Box 7.40). This is a strategy, which
seems to strengthen both sides of the sector, and may be a way forward as the service
delivery role develops. The case of Enfield shows that the VCS is capable of adapting
to the demands of the participation agenda, and more/ different adaptations are needed
in the “delivery” role.

Box 7.39: Selectivity of a few VCOs

“There may be a risk of seif sefectivily of larger VCOs, because statutory agencies will consider these fo
be better placed to deliver and other groups will ullimately get bypassed. You really need lo be made
bigger in order to survive, and a consortium would be the best way round that.”" HT9

“There is to be some leve! of favouritism, some VCOs won'l even have to put in an application and may
well be the ones that are commissioned. That is a fear for small VCOs getting involved in the CENs
structure." HTS

“I don't think tha smaller organisations will survive, and the larger organisations will rule the roost.
Nationally, you can see that happening now. The bigger organisations have come in and Hoovered up all
the contracts because they have the capacily and lower unit costs in terms of competitive tendering.” HT2

Box 7.40: New Responsibllitles for Large VCOQOs

"t know if large groups think they can go it alone, it is at their own peril, You cannot operate in isolation
now and the only way forward is to work with the range of groups that are providing very important
services. Larger groups have & role in terms of taking a lead to submitling a tender and ensuring thay are
incorporating all organisations that are meeting people's needs in tha tendering process.” ET2

7.7.3 Change of Role: Loss of Independence and Creative Role

In this new climate of service provider contracts voluntary organisations are essentially
taking on statutory work and with this comes the risk of a change of role for VCOs from
that of “campaigner” to “provider (see Box 7.41). There will always be groups that want
to provide services, and there will be groups that are campaigning groups, but this
raises the question as to whether one role will compromise the other and must VCOs
choose? It was thought amongst respondents that the emerging financial/ delivery
regime is already beginning to compromise their roles, but VCOs may get to 2 point
where they may need to do some service level contract work, simply in order to be sble
to do other compenents of their work that they actually want to do. This was a real

anxiety, uncovered in this phase of the research.
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Box 7.41: Compromising Rols for VCOs

“We're not going down that avenue — Supporting people into Employment. We are not applying for that
money, because it would be outside the ethos of this organisation. We fell that certain types of funding
and meeting cerfain targets that were not in disabled people's best interest are not something wa could
do."ET9

“The local authonty said, “You do realise, you won't be able to advocate for people anymore.” Now part of
our role is to advise disabled people on alf avenues of support, so we do still offer an advocacy service. But
my concern is that we might get to a stage with the local authonty where they will try to prevent us from
providing that service and then we will have to say “well we can't do it then."ET9

Respondents racagnise that in this “change of role” there are dangers that VCOs are
answering to a state defined “personal specification” and are therefore no longer
independent organisations, because it is no longer the VCQOs that are choosing how to
deliver their services anymore. The primary danger of this is that the “creativity" and
“entrepreneurship” of the VCS will be lost, with the VCS becoming increasingly part of
the “state machine.” It is perceived as much less independent and seen as more part of
statutory provision and the apparatus of the local authority, making it harder for VCOs
to engage with some of the “harder to reach groups.” Consequently, there were fears
amongst the respondents that those VCOs that are co-opted into service delivery will
lose innovativenass and the voluntary incentive, which is their distinctiveness. Many
feel they would lose credibility, identity and autonomy and would no longer be seen as
“alternative delivers,” as they move away from their roots, compromising their role,
ethos, and way of working (i.e. an effective de-radicalisation of their role). Instead of a
driving mativation based on helping people, the VCO purpose becomes abaut service
delivery, which is a fundamental change of philosophy for many in the voluntary sector.

Some respondents fear the more VCOs are tied into contracts, the less flexibility they
have, which could have serious consequences, such as whether it even fits with VCOs
constitution (i.e. what an organisation was initially set up to do), and the increasingly
limited scope for innavation. What this dialogue highlights is a certain lack of
understanding from statutory bodies about how the voluntary sector works, what VCOs
do and how they do it. The voluntary sector can traditionally change things quite
quickly. They can see a problem or issue and can just go straight there, but the more
they are tied to "specifics” of delivering services to a fixed contract the less likely it is
that they are free to do that. This raises the question as to whether the source of VCO
flexibility will be lost as they get contractually enmeshed with the statutory sector, There

is likely to be less opportunity for innovative programmes that have not been thought
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about or identified early enough in the commissioning process to be brought online at a
later date.

There is also a risk that those groups that can compete and enter into the race for
service delivery contracts may become “narrower” in their role, (or altematively be
forced into a wider role they do not necessarily want), because such contracts are
aimed at delivering specific components, rather than a range of services that an
organisation may customarily provide (i.e. warping priorities), perhaps even taking them
away from the initial “purpose” or reason for setting up the organisation. It may also
transpire that becoming a service provider may constrain other innovative or
challenging roles, because VCQOs will focus on areas that they are comfortable with and
can gain funding to provide. This is especially the case where VCOs have cost
boundaries because they have to drop off a lot of things they were doing externally, in
order to satisfy the contract (see Box 7.42).

Box 7.42: Change of Role Prioritles for VCOs

We don't say what we think should be funded. They feli us what they are going to fund. | think our level of
power in the processes is appaliing. "HT8

“You have to deliver what the contract is offering rather than the specific thing thal you want to do. You
have fo twist what you're doing, and there is an extent to which that is dangerous. You chase the monay,
you see a conltract comes out and it says it's for this, and you think, well it isn't really what we do. But if wa
are crealive with our application perhaps we can fit into that. | think this will bread that and make the
problem worse, because thera wilf not be an altamative, either you deliver this contract with these outputs,
or you don't get the monsy. So that is what you have to do." HT2

“It is short-sighted-ness to be led by funders about wha! VCOs are going to creala, because actually it is
also aboul us influencing what funders pay for. | think plenty of funders would be fairly responsive fo a bit
of lobbying. These contracls are not fiexible. They are for organisations to deliver on one specific aspect of
their work, rather than an array of different services that they provide. in the work of the voluntary sector
you have fo be far more flexible and these contracts don't allow for thal."ET8

“‘We don't want the local authority to become our taskmaster and actually direct us into the work that we
should be doing, because when you got a grant before you spent il as you saw fit in terms of the needs of
your servics users. Now it has become a political agenda and there is a real danger there with those
organisations that don't fit with what the local authority wants to do as they will not be given money and
then they have survival issues on their hands. Those that do get money are pushed into directions that are
not necessarily comfortable for them."ET7

“We have quite a diverse range of services that we provide, but with this new culture, we may welf drop
some of those services because we need lo focus on those that we do really well. in terms of services fto
the public that may well impact on whal's being offered out there, which is sad."ET2

"It is not following your heart, or the purpose of your organisation, it is following the money and that will
always be the same.” ET10

The key point here for respondents’ was the extent to which the service delivery

agends is in danger of being “preset” via national policy. For example, 8 VCO set up to
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support disabled children and their families had been doing some work in schools
regarding transition from primary to secondary schools. There was some money on
offer from the local authonty, but they wanted the organisation to work with children
who were truanting, because the truancy rate was high and that was the local
authorities current agenda. But this was not the VCO’s agenda, as they commented: ‘It
is trying to narrow our vision down. We are currently in the process of negotiations. We
could have run the risk of not getting that funding, because they have got a very narrow
view of what they want, and are only fooking for somebody who will take their money fo
do that. It becomes a bit of a straitjacket, and you've got fo work hard to get them to
see a broader picture. (ET7). To this end, the risk is that the VCO sector becomes too
“funding” and “target’ led, (not “needs” or user driven), leading to a loss of innovatory
activity of VCOs, as they have to follow the government agenda.

One emerging response to the challenges of delivery is for VCOs to consolidate the
“strands” in which they focus their work, and if contracts do not fit into those “strands”
then the VCO does not go for such funding, and tnes to work through other means.
However, if an organisation cannot work in that way, and has to seek funding before
they can do anything, then clearly their independence will be lost, because they are
more driven by others agendas than their own. Sometimes this may not be all that
different from how it always was, but there was a feeling among respondents that there
is less opportunity for the “mavericks,” the “innovators” and the “independent.” Some
respondents saw the VCOs service delivery role, as a “poisoned chalice” (see Box

7.43), likely to pose real dilemmas but not easily refused.
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Box 7.43: Loss of Independence

“The innovation and creativity of the voluntery sector and individualily of each voluntary seclor organisation
could be diluted. You get some characters that come through the voluntary sector that are potential
councifiors, some have gone on to become MPs, that was part of the vitality of the voluntary sector, having
tha! creative field and using the voluntary sector as o stepping stone in some cases, to move on and
become key players in influencing decisions, that would be a dilution. Remember, we are the voluntary
sector. That's why we work in these organisations, because we want to work in the voluntary sector, and
people shouldn't forget that” HT3

“You have no independence. You're delivering someone else's agenda, the whole point of bringing us to
the table was because we were independent and aliernative delivers. But this problem is partly driven by
the govemment agenda. "HT4

“Once you are inside the commissioning process and you have given consent to the way it is going to work
you have signed yourseif away. Once you have signed a contract to deliver, you have got o do that. it
does mean some loss of control. However, it is for organisations to make sure there are things in the
signed agreement that preserve its own ability to make changes to the way it operates.” HT8

“Before you were delivening services, according to the needs of your specific client group. Now when you
stgn a contract it becomes more difficult and you have to keep looking at the piece of paper and identifying
whet it was you promised.” ET8

“A huge issue for the sector is are you going to build up your capacily, contract for services and maybe
move away from your original objectives, but what about an organisation's ethos? Some of these
dilemmas compromise that. " ET9

A related anxiety among some respondents was that the contracting out of service
delivery was seen as a sort of “semi - privatisation” that would lead to "price- cutting”
competition between VCOs, consolidating on larger cheaper service providers and thus
lower levels of service. It was feared among VCO participants that service delivery
would be used to drive down costs with the expectation that the voluntary sector can do
some tasks “for free,” and that will be reflected in how much statutory bodies are
offering for contracts (see Box 7.44). An example in point here, is a carers VCO
scheme that lost their contract with the local authority. The contract went to a housing
provider, because they were 50p an hour cheaper. Where smaller VCOs lack the

competence or confidence to properly cost their bids for service contracts, this risk is
high.
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Box 7.44: Sami - Privatisation of VCS

“The voluntary sector needs ta find an effective way of costing their services, so that they don't miss out or
are offered peanuts when the big fishes start jumping up and down. | think statutory badies think yes, let's
commission the voluntary sector lo defiver the service, because they will be getting value for money. The
voluntary sector needs o find a way of addressing that, because it would be useful fo find a way of
sustaining the use of valunteers. Otherwise we will not have anybody valunteenng to do work any more.”
HT5

We are in a position where we wifl say yes, we will provide a play schama for you for 30 disabled children,
but we will only do it if you give us this amount of maoney. When they say ta us, “Can you do it for half,” we
will say “no,” where as another VCO desperale for cash, who hasn't gof management skills will say "okay
we wilf do it for half the price.” HT7

“If there is a push for more commissioning then there will be more apportunity for peaple ta be taken
advantage of, it wiif happen more often, and there will be additional risks around whether services being
delivered are af a good enough quelily and are being run safely. ET8

A key challenge facing the CENs currently is how they can prepare VCOs groups and
organisations for this change in service delivery, so that they are able to submit for
contracts, yet remain true to VCO ethos and their own purposes. Preparation for the
VCS to even understand what tendenng is about is required, so a lot of {raining needs
to be provided. The VCO sector needs to be more “professional” to affect service
delivery, without losing its ethos. Some organisations are aiready preparing themselves
for this new commissioning process and changing their memorandum of association or
constitution to enable them to meet the requirements of potential tenders, with a
respondent commenting: “You have got to start to learn the game in order fo survive.”
(ET1)

Certainly, the service delivery process and delivery role will change the nature of the
VCOs and so there will be a number of organisations that will choose not to tender.
These will be VCOs based on like-minded people who wanted to do something that
was not statutory work, or indeed to pick up where the statutory sector has failed. There
will be schemes that will choose to fold, rather than do something they do not want to
do. But the lure of the safe money, and the need to survive will attract many into active
engagement with this new phase of participation forcing change on the sector in the
process.

7.7.4. Enfield/ Haringey Contrast

As with previous sections, a contrast in viewpoints between Haringey and Enfield
participants is apparent on this topic, reflecting differant local expectations and
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experiences. For example, it was recognised in both boroughs that there is a need for
consortiums to be created around particular themes to work co-operatively in bidding
for service contracts rather than via a huge CEN. Smaller consortiums waould help avoid
narrowing of the sector via mutual supponrt (i.e. bidding together). However, while
Enfield seems to have gone down this route with some success, no leadership on this
route has emerged from HarCEN. The fragmentation of the voluntary sector is still a
significant problem in Haringey. They are not used to working in partnerships, which
needs to happen before they can even embark on forming any sort of consortiums.
Haringey respondents give a good analysis of the weaknesses of an over fragmented
VCO sector, which needs more mutual awareness and collaboration, which HAVCQ
and HarCEN are not providing or appear to be even recognising. However, the
respondents were less good at proposing structural remedies. Aleady, this
fragmentation has led to issues such as gaps in provision by VCOs and
competitiveness amongst the VCQOs, and competitive bidding for funds, further reducing
mutual trust (see Box 7.48),

Interestingly, respondents who were especially critical of the service delivery role in
Haringey once again offer “alternatives” or another strategy/model of how VCO activity
might work. One of those is a plan to create a feam of “activists” that are trained and
active in local politics and VCO work. Other models of VCO activity proposed, include
ways of operating outside the overly formal CEN type structures, placing a bigger role
for "active individuals,” who can be helped and frained into such roles, (i.e. a more
individually driven local politics). These suggestions reflect the low status that the CEN
has established in Haringey, such that alternative models for VCO participation are
already being debated in the sector and also the fact that the local political culture in
Haringey seems less at ease with “bureaucratic” participation structures, and offers a

more individualised, and conflictual approach to local politics, a point developed in the
next chapter.
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Box 7.45: Haringey's Fragmented VCO Sector

*We need to break the ice of separate working and encourage more parinership working.” HT6

“What we have ended up with is lots and lofs of employment schemes for lone parents and very little that is
doing job ready stuff with refugees and asylum seekers. We have ended up with double of one and almost
nothing of another,” HT8

"There isn't any trust befween groups.” HT5

“The service delivery role in Haringey will devejop very sfowly and very poorly.”" HT2

“The smalfler VCOs, which will be lost are actually the majority of HarCEN's membership, which is a huge
concem. This may be why the membership is nol growing.” ATS

From the viewpoint of the policy community this section has highlighted new challenges
likely to face both the VCO sector and those statutory policy workers driving the
participation agenda. In the earlier stages of establishing principies and practices for
{local level) participation, key issues were ensuring credible, trusted and effective
infrastructure for participation (CENs/ LSPs) and ensuring that participation in these
was broadly based. Initially, the VCO sector needed the skills/ competencies to
participate in terms of ability to discuss, and influence agendas, plus political
awareness, skills in networking and collaborating. Establishing and securing the
expectation of participation and trust in structures was key. Now in this emerging stage
of “active participation” in policy delivery, new skills of negotiation, budget planning,
contract management, working to targets and accountability are to be at the fore, while
VCOs must not lose sight of their own agendas, ethos and innovativeness in adopting
these roles.

7.8 Conclusions

The principle and practice of participation is embedded within Enfield and Haringey, but
is it robust? Participation has been unevenly achieved, and at some cost of extra
burdens on VCO players. Although, the CENs are seen as important vehicles there are
reservations on their impact so far, with them still to influence actual outcomes. The
"Thematic Groups” are the level at which most tangible impact over policy content and
policy pricrities have been achieved by VCOs.

There is a strong sense that the structures for participation are still evolving, as
participants learn about their potential and gain experience. Enfield in particular has

established a pattern of review, evolution and learning which has increased VCO
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confidence in the system set up, and has led to more effactive outcomes and positive
expectations. A learning culture is recognised and the “bureaucracy of participation”
established. The process of VCO involvament ¢can be seen as counter-productive if it is
done badly, as in Haringey's case, where “positive evolution” is not apparent. The new
funding regime puts more powar back with the local authority, raising doubts as to
whether the principle of VCO involvement (and CEN and related structures) will stay
effective in this new regime. In Haringey tha outcome is much lass certain than in
Enfield, where participation has established stronger roots.

There is considerable variation among the capacities of VCOs to contribute to the
participation agenda as currently set up. Larger VCOs are more involved in the
process, whilst smaller VCOs are at the coalface and find contributing to CEN/LSP
structures more difficult, contributing to delivery will be even more challenging and
some may decide not to become involved. There is an elemant of the “usual suspacts”
taking on leadership roles, either because they possess greater capacity, are more
likely to be asked or elected, (bacause of thair position) or because they possass an
understanding of the "bigger picture.” Specific barriers affecting VCOs capacity to
participate include: time, staffing, information overload, diffarances in culture/ ways of
working and lack of commitment. The “poot! of talent” from which VCS representatives
ara drawn is still too narrow, and some VCOs salf exclude.

Thera is still some confusion on the role VCO representatives are expected to play in
structures, which is to be expected, but reveals a “training” need. There is evidence
that the VCOs can evolve into their roles and are learning how to increase their
effectivaness via training and self- learning. The next stages in this procass are baing
devised by some active VCOs as the example of Enfield shows. But some localities
may turn away from the CEN model of participation (Haringey), towards more
individualised/ politicised models.

VCOs are being forced to be more “husiness- like,” which is "squeezing out’ some VCO
players, especially smaller VCOs. There is a risk of the procass becoming
concentrated, and involving self- selectivity of a faw larger voluntary groups, especially
in the service delivery phase. The "Service Level Agreement” style of working requires
additional strength and capacity that many do not possess, and cannot acquire. VCO



267

roles under contractual arrangements are becoming narrower. Many key informants
fear loss of independence, credibility, identity, autonomy and innovativeness.
Compromising existing roles, and no longer being seen as “altemative” deliverers (i.e.
de-radicalisation) is seen as a real risk. The way forward in the next phase of “delivery
participation” appears to be for CENSs to intervene and consolidate small and medium-
sized VCOs into consortiums. Haringey with its fragmented VCO sector and with the
key organisation of the CEN compromised for credibility, is less advanced than Enfield
in moving in this direction, so different “individually” driven political solutions are
mooted.

The issues of governance and local conditions explored with the respondents will be
discussed in the next (final) chapter where further evidence from the earlier stages will

be brought in, to highlight issues of theoretical importance, tying in with the framework
in Chapter 2.



CHAPTER 8

CONCLUSIONS: GOVERNANCE AND THE ROLE OF LOCAL CIRCUMSTANCES
8. CONCLUSIONS AND RECOMMENDATIONS

8.1 Original Contribution

This research represents a substantial and original contribution to knowledge because
in certain key respects partnership working is under theorised. To date there is very
little knowledge and explanatory theory about VCO involvement within regeneration
partnerships, nor work comparing the outcomes of attempts to institutionalise the VCS
in urban regeneration in different localities. An extensive search of the research
literature revealed a gap in academic research on how partnerships go about selecting
VCO partners, yet it is within this sector that issues of selection, accountability,
representativeness and exclusion present themselves in the sharpest manner, as the
need for community participation is now well accepted, and the need to focus on how to
ensure effective community participation in practice moves centre-stage. VCO partners
in regeneration partnerships are where the issue of selection arises, since the local
authority normally must be involved with partnerships, while the private sectorin a
unique position has a different ethos towards partnership warking and can choose to
become involved. In contrast, the VCS may want 10 be part of a partnership, but may
not be chosen, invited or judged reliable or appropriate. The theoretical models
generated from this study are an original contribution to the knowledge base of the
emerging field of partnership working and VCS participation in urban regeneration
policy.

The results of this thesis also have direct policy relevance. Having accomplished a
better understanding of the nature of the power imbalances that exist between the
statutory organisations and the VCS in urban regeneration decision making processes,
the type of changes required for more effective “community participation” in the policy
process can be identified, and more apprapriate solutions proposed. For example, ones
which are more nuanced and respectful of local conditions. Therefore, this research
has mei a valusble need in the regeneration arena for practitioners, local government

officials, VCO representatives and community consultants.
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The nature of the research purposes determined 2 unique chaice of research design in
order to accommodate such analysis. The mixed method of research allowed analysis
of discourses and power relationships both theoretically and empirically. It became
apparent from the analysis of policy documents in Chapter 4 that documentary analysis
could only take the study of power relationships in urban regeneration so far. It was
necessary to go further and also adopt other research method techniques, namely,
participant observation, questionnaires and semi structured interviews in order to

identify how pawer was exercised on the ground and why the policy rhetoric was not
being transferred into effective practice.

8.2 Methodological Observations and Reflections on Methodology

Before reviewing substantive findings, some comments on the methodologies used to
generate these findings are appropriate, since “methodological learning” is also an
important aim of a PhD.

| have deliberately used a succession of methods here, in a “staged sequence;”

methods, which suited research into policy analysis and got deeper into the issues:

For example, (1) the review of published policy documents was used to establish the
rationale/ aims of urban regeneration policy, and to identify how community
participation emerged as a theme and the expectations that arose from it. This review
of published policy documents set up the key questions for the thesis. (2) Participant
observation of the process of setting up and early working of the infrastructure of
participation in two case study areas, allowed insights into how policy was implemented
and received lacally. This revealed the value of a comparative approach and had an
important role in establishing my own credibility with the “researched” subjects. (3) The
questionnaire study went on to establish the scope and early experiences of VCO
representatives in the participation process and their attitudes towards it and reasons
why participation was nat inclusive. This identified key issues and key players that
required further investigation, and provided some broad conclusions of a quantitative
nature. (4) Detailed interviews with experienced key VCO players (which were more
like a dialogue) gave a deep insight into the evolution of participation as a process, and
identified the rale of local political cultures as an impartant factor conditioning the local
forms and outcomes of participation, thus generating some new ideas. (5) In the
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conclusions, the findings of the thesis are re-integrated into the theory, so that the
thesis has theoretical as well as policy value.

This method of policy analysis is one that has focussed on the analysis of the policy
process, as it has evolved and as it has been experienced by the key players (i.e. the
VCQ sector). As such it has avoided consideration of measured outcomes, evaluation
against targets, considerations of efficiency, or “policy off” alternative scenarios, which
may characterise some altemative approaches to policy analysis. As such it has much
in common with “realistic evaluation” as advocated by e.g. Pawson & Tilley (1997). The
value of the approach lies in the way it draws attention to how the interrelationship
between “mechanism” and “context” determines outcomes. |n this study, the “context”
in which the CENs developed was shown to be a significant factor. In addition, the
examination of “context” is important in order to establish the different characteristics of
each case study area, which show significant variabilty even when situated in close
spatial proximity. Similarities with this research and “reslistic evaluation” can also be
found in the examination of “mechanisms.” Thus, the focus on uncovering the
experience and judgements of different types of VCOs represents an attempt to
understand the mechanisms that determine the ocutccme of the policy process (e.g.
their level of engagement as the process unfolded).

Despite this, it has to be said that there are particular problems of researching such a
“fragmented” and sometimes suspicious sector. Practical difficulties of limited
accessibility to specific contacts as a result of “gatekeepers” affected the initial research
design, which subsequently resulted in revisiting the research questions and the data
collection methods to answer these questions. For example, participant cbservations
became a larger component of the research methodology than was initially anticipated
because rapport needed to be established over a period of time before people would
co-operate. VCO partners were often suspicious of “outsiders,” and have been wary of
external bodies in the past.

The Community Empowerment Network Questionnaire was required because no
“baseline’ data of VCO experiences of CENs and relating LSPs existed in either case
study area. However, the Community Empowerment Network Questionnaire was at the
Steering Group of the ECEN for two months. After some initial anxiety it was

subsequently agreed by the Steering Group and was circulated to all full members of
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the ECEN, but only after | had presented the rationale of my research, together with
details on the Community Empowerment Network Questionnaire and its uses at an
ECEN meeting. In Haringey, a considerable amount of time was spent liasing with
HarCEN's Co-ordinator, core office staff and the Chair of HarCEN in order for the
questionnaire to be approved and circulated to HarCEN Members, again another
illustration of the suspicious nature of the VCS. This was compounded by a low
response rate to the postal Community Empowerment Network Questionnaire, which
necessitated steps to increase the return rate. For example, a substantial number of
questionnaires were completed via the telephone and in Haringey it was arranged to
have a stall at the HarCEN Conference {(Annual General Meeting), so that potential
respondents could complete the questionnaire on site. Although, | was a known
“participant,” | was an objective one that offered a confidentiality promise an essential
element in gaining co-operation in some cases. In essence one of the main advantages
to this five- staged methodological process was achieving credibility, which later
transposed into trust.

8.3 What has emerged by way of principal findings?

This thesis was driven by a number of research questions {see Chapter 1 p5) derived
from policy literature, theoretical discussions and debates about current practice, which
were refined and developed by encounter with pimary data. These research questions
have been answered in the various chapters of the thesis and a convenient way to
present a summary of the key findings/ “answers” to these questions is to review each
of the main research questions of the thesis in turn.

8.4 Governance Issues: Conceptualisation of the Third Sector in Local
Governance

This section examines the broader picture within which Community Empowerment
Networks are set and also uses the interview material to addrass some more
theoretically interesting questions. The first of these concerns the issue of
“governance.” To what extent does the experience of VCO representatives with the
participation agenda support the idea that a new model of local democracy is in the
making, and does this new model carry the confidence of the key players it depends

upon, namely the VCO sector? One could say that the account so far given of the
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setting up a system of institutionalised participation for VCOs, which promises them a
degree of influence in the shaping and delivery of urban regeneration policies is in itself
evidence of a new shift to a form of "governance.” The fact that many VCO
representatives welcome and value this involvement (at least in Enfield, as noted
earlier) further suggests that this new model of local democracy has a degree of
acceptance. However this is not the full picture. In fact, some of the interviewees
expressed reservations about the ideclogical basis of the "New Labour" community
empowerment agenda, seeing it as part of the programme to "semi-privatise" public
service provision/delivery, and change the role of the local authorities/public bodies by
getting the VCO sector involved, either formally or by "picking up the pieces” in policy-
difficult areas. For some it was “just idea, afler idea, expressed as an ideology of
confusion” (see Box 8.1). Reservations were mare typical of Haringey participants with
their scepticism of the process resulting in a greater likelihood for opting out.

Box 8.1: Reservations about the ldeclogical Basls of New Labour Urban Pallcy

"New Labour has an utterly Neo- Liberal agenda, which is about privatisation. | don't think they really want
loca! authorities anymore - thay cerlainly don't want them as service providers anymore. | think the ultimate
aim for locel authorities is just to ba commissioning agents, and | think publfic services should be provided
by publicly accountable bodies and not other agencies.”" HT2

“The first sector: the public and govemment drives tha ideas. They see what they think are tha solutions to
praoblems. The second sector: the commercial sector is where thay get all tha money from to do thair work.
The third sector: the voluntary and community sector seems lc be picking up the pieces whan avarything is
in a mess from what they have done. it is quite clear that we are picking up all the issues in mantal haalth,
ASBOs, teenage pregnancies and sexuality. We are constantly picking up the pieces and becausa wa do
it voluntanly, cheaply, they still carry on producing crazy ideas.” HT4

“The fact that New Labour has not really thought these issues through, and just had knee-jerk reactions to
them as soon as something goes wrong is worrying. | certainly don't feel confident that nationglly, we are
progressing towards a vibrant voluntary sector in the future. | feel quita fearful for some of the smaller
groups, and even more fearful that if we do lose the smaller groups what will happen in terms of raca
relations and racial hermony within boroughs. I'm quite worried for tha future of the sector.” HT3

Some participant's felt the pace of change was being forced too much by government
interests and not the VCO sector itself. There were suspicions of “formalising” the VCO
role too much, rendering it less effective and revealing divisions within the VCO sector.
Consequently, it would appear that of all the different rationales for third sector
participation within the New Labour agends, it is the narrow service delivery agenda,
which has come to dominate in practice, which is actually viewed with most suspicion
by the VCO sector. The VCS would like to be recognised for its own traditional
strengths, which should not be abandoned in pursuit of the new government driven
agenda. Many would prefer to retain their independence and not be “required” to co-

operate. But this is hard when government is often the major source of funding. The




turning point for many in the voluntary sector has been around “professionalising” the
sector, since the sector needed to be “professional” in order to participate in the new
agenda. But VCO participants were quick to point out that they were not made more
“professional’ by the New Labour agenda. In fact some believed the agenda is nothing

new (see Box 8.2) and the participatory mechanisms are not enhancing their influence
significantly at all.

The possibility of a change in government raises some interesting insights, as many
participants felt LSPs/ CENs are likely to disappear if the government changed. As one
respondent stated: "Are CENSs here fo stay? Are they time limited? A change in
political party, and it could be all change, once more.” This raises key issues as to how
permanently embedded voluntary and community organisations participation is in urban
policy and how indispensable Community Empowerment Networks are as a
mechanism for participation? |n this respect a key question is what value is added that
could not be achieved by some other mechanism?

Box 8.2: Cooperative Agenda offering Nothing New

“There is nothing that they are trying to create for the voluniary sector that the voluntary sector hasn't done
before. The voluntary sector has been working with these client groups that they have only just identified
from day ona. It is about time the voluntary sector sat down and came up with their own agenda, with or
without fund-raising to do it. We need to identify whare we want to go rather than following someone else’s
agenda. Tha voluntary sector should not rely on this new relationship to map out its future plans.” HTS

“It is something that the voluntary sector was always doing (consulting), rather than it being something that
New Labour has introducad, there just weren't these formal structures, and in my experience pecple dislike
all these formal structures and domn't want to be involved in all that.” ET10

Taken together the two points above suggest that though it may be fair to characterise
the engagement of the VCS with urban regeneration via structures such as CENs and
LSPs as evidence of a “shift to governance”, this is not a shift that is uncontested by
some key players (VCO representatives) engaged in it, who remain sceptical about
central state motives in orchestrating it, and unconvinced it represents a true transfer of
power and about its longevity.

A more theoretically driven account of the shift of power outwards and downwards
towards the VCS in current local regeneration policy was provided in Chapter 2. This
involved representing the shift as one from local government to local governance. To
return to this account, we can say that while the transition from local government to

local governance is well recognised, there is no certainty as to how best to
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conceptualise this change, particularly the emerging role of the state. The evidence of
this thesis is that it is in fact, paradoxical, because on the one hand, though self-
governing networks are seen as the key instrument of governance, on the other hand,
the state is often seen to remain the key actor in governance by the virtue of the vast
resources it still controls and its ability to control the direction of evolution of the
process of participation. The thesis also revealed that the broad networks that are
created between government and non-government actors diffuse lines of accountsbility
and control, so it is difficult to know who makes the decisions and where the power lies,
a confusion, even shared by the actors in the process.

To return to the three different models of “community governance,” expressed in
Chapter 2 (see Table 2.3) we can say, in Haringey “community governance” can be
described as "citizen governance,” as VCOs were essentially suspicious of
“government orientated” models, preferring to seek alternatives to the CEN/LSP
structures and some VCOs, where possible avoided “formalised” participation. In
Enfield "community governance” can perhaps be described as “local governance,”
using Sullivan's (2003) model, expressed in Chapter 2 (see Table 2.3), as VCO
participation was provided via a “formalised” CEN netwark and their voice(s) have been
listened to by key local authority officers. But the extent to which VCOs were actually
“enabled” to influence the agenda (in both case studies) varied considerably according
to age, size and type of sector and at different tiers of the participatory system.

The thesis also involved theorising the nature of power and subsequently identifying the
way in which the third sector interplays with several themes of local governance, e.g.
local democracy, representation, accountability and power relations. Here, a theoretical
framework was devised showing the connections between different forms of power and
the phases of local governance, which went on to influence some of the research
questions of the thesis. Subsequently, | intend to revisit this theoretical framework in
light of the research findings to suggest how local conditions mediate ways in which
power is locally exercised, and create contrasting forms of governance in particular
places. In other words the transition to governance, is taking place unevenly, even in
the common field of regeneration policy. This theme is developed in the section on

governance, political subculture and madels of power later in this chapter.
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8.5 The Nature and Extent of Community and Voluntary Sector Participation in
Urban Policy

The nature and extent of VCO participation in urban regeneration policy, is somewhat
dependant on the contrasting discourses that underpin urban policy and some of the
contradictions that surround this emerging urban policy framework. The evolution
(nature, extent and purpose) of urban policy and VCS participation in urban policy, is an
ongoeing “process”, that requires reference to the broader political and economic
changes driving policy. The thesis identified four main phases in the political arena; the
social democratic consensus, urban entrepreneurialism, the competitive bidding
paradigm and the third way consensus and examined the contrasting discourses,
definitions, and examined policy principles of “community” and “community
involvement” that underpin urban policy under the third way consensus of New Labour.
This illustrated that the involvement of the VCS, particularly within partnerships had
begun well before New Labour came to power in 1997 It also drew out the ¢changing
partnership structures from the corporatist approach of the 1970s, and, the bilateral
partnerships of the 1980s to the multi-sectoral partnerships rooted in the competitive
bidding paradigm and the third way consensus. HarCEN/HSP and ECEN/ESP (the
case studies at the core of this thesis) are exemplars of this. The thesis also revealed
that the key policy documents taking a community focus under the third way consensus
vary in their community principles/ aims (in terms of whether they have a governance,
social capital or service delivery focus) and in their discourses of community (whether
they are a geographical, policy or moral construction). The balance between these was
strongly influenced by which government departments had drawn up these policies.

It is important here to return to the six forms of “community involvement” identified by
Chanan (2003), which were documented in Chapter 4. This is so as to identify what
type of community involvement the CENs have developed (and indeed not developed).
Movement over time has meant that community involvement principles around “social
capital" have become excluded and detached. By their very nature LSPs are bound up
with “governance” based community involvement, but as LSPs/ CENs move from a
“setting up” stage towards “everyday” running of programmes and projects, “service
delivery” community involvement takes precedence. The point here is to modify the
basic conceptual diagram of Chapter 2 (Figure 4.1) to emphasise the importance of the
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“community involvement” principles that have been achieved through CENs/LSPs
(Figure 8.1).

Figure 8.1: Community Involvement Objectives of the CENs/ LSPs
Source: Adapted from Chanan (2003) p21
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The critical discourse section of the thesis argued that urban regeneration is in many

ways a “test-bed” for wider ideas about local governance and social policy. Attempts

have clearly been made to incorporate the community more generally within a range of

urban policies, but urban regeneration is at the forefront. However, a number of

contradictions/difficulties emerge including community participation being seen as good
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for its own sake, as well as an assumption it will produce better outcomes. Yet there
are dangers of involving the “community,” not least given the considerable dispute/
disagreement as to what it is. The discourses and definitions of community vary
according to different government departments, while the intentions of policy become
simplified and diluted as ideas translate into outcomes. There has been a return to
community involvement in policy terms, but how does it differ from previously? it can be
argued that the references made to “engaging and involving,” local communities in
urban policy marks a return to the “culture of poverty” view held during the 1960s. This
new, urban policy has in fact gone full circle and is neither as new nor as innovative as
some policy documents claim. It raises the question as to whether we are we expecting
too much from deprived communities in inviting their “participation” in policy- making
and delivery and whether too many assumptions about ability, motivation and shared
values are being made.

8.6 VCO Experiences of Community Empowerment Networks and Local Strategic
Partnerships

8.6.1 Establishing the Strategic Infrastructure and Setting Agendas and Priorities

In the empirical research, the thesis concentrated on two CENs and their relationship to
their respective LSPs in particular, as “test- beds” in, which ongoing attempts to invoive
the VCS in urban regeneration policy could be critically questioned, and associated
theoretical issues explored. This involved case study research that entailed participant
observation, questionnaires and semi-structured interviewing. The key substantive
findings of the thesis are reviewad in Chapters 5, 6 and 7. The thesis specifically
examined via participant observations how the strategic infrastructure of CENs had
been created and established in the study areas and the way in which agendas and
priorities for VCOs were created and established at a variety of different levels (CEN,
Thematic Partnerships and LSP). It examined the way in which VCOs were delivering
policy initiatives, in order to anticipate the extent to which the policy objectives
expressed in Chapter 4 were being met and realised. This identified some key issues
for more detailed exploration, which was done by locking at the experience and
opinions of a broad set of VCO representatives via a questionnaire survey in Chapter 6,

and sharing the considered views of key VCO players in Chapter 7 via semi- structured
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interviewing. The account of the way the policy was implemented in both the boroughs
studied does show it as a contested political process with local outcomes determined
by local political structures and practices, and not a uniformly implemented “linear
model,” where results are likely to be the same in every location where it is attempted.
Some of the key findings to emerge are restated below, as these bear upon the
originally stated aims of the thesis.

8.6.2 Active Participation in CEN Structures

The thesis examined the characteristics and experiences of the VCO respondents in
terms of the type of VCOs that "actively” participate in CENs and those that do not, the
experiencas of VCO CEN representatives in terms of clarity of role, views on CEN
workings and the relationship between the VCS and statutory bodies at the LSP level.
These results showed a strong carrelation with many of the findings of the NAC (2004),

as these findings also revealed that:

¢ CENSs cauld do more to enhance their influence on LSPs

» Greater transparency to local partners and the community were required from
CENSs regarding their working practices

» Holding public events in deprived neighbourhoods raised community
involvement and funding the VCS huilt the confidence of community groups

s Community and public secter members still had to manage tensions over trust
and power

However, in the sample studied here there was some debate as to whether the CENs
actually reflected the views of the community and whether the CENs had too litile
influence on the main boards of the LSPs. For Haringey, timing problems regarding the
setting up of HarCEN was thought to have compromised the CEN's credibility and
damaged VCO trust in the LSP, a factor that influenced the subsequent avolution of
participation practices in the borough. It also revealed that though most VCQOs
themselves were strongly committed to the participation agenda and valued being part
of the process, they were not unaware of limits on their own influence, and where
power still resides. Interestingly, we could infer from the survey that VCOs were

perhaps less concerned with establishing benefits from participation in terms of
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measured outputs than with the benefits to be gained from the act of participation. Far
them (at least at this setting up stage when expectations were at their highest), the
process not the product was what countad. All VCOs felt they should be invalved, and
valued the opportunities for networking and building up their own expertise (i.e. sacial
capital) implicit in the process of participation, at both CEN and LSP levels. There was
also same evidance to suggest that participation remains incomplete as to sector, size
and age of the VCO sector. The BME community in particular remain largely absent
from the process, and among the least convinced about the value of it.

8.6.2 Levels of Influence

The thesis examined the “embedded influence” of VCOs within the two case study
CENSs/LSPs, the "evolving” nature of the participation process and the "capacities” of
VCO representation and the contribution this has an their level of paower/ influence in
the decision making process. The authar went an to develop a “Typology of
Engagement,” in Chapter 7, which included the respondents of the two case studies,
which demonstrated four different types of VCO participants: leaders, learners, limited
engagers and alternative strategizers/ self- excluders (see Table 7.3). The thesis also
examined the perceived implications that the impending shift from grant aid to
tendering, commissianing and procurement (i.e. service delivery type rates) would have
on the VCS. This revealed that thaugh the principles and practice of community
participation are indeed embedded in current urban policy, it is questionable as to
whether it is as yet robust, since some VCO players have reservations about their roles
as participation movas an from “cansultation and influence” to “active delivery”. Overall,
one could say that participation has been unevenly achieved, at some cost of extra
burdens on VCO players, and with reservations about future roles. And in terms of
existing structures, although the CENs are seen as important vehicles for participation
there are reservations an their impact so far, with them still 1o influence actual
outcomes. The “Thamatic Groups” are the level at which most tangible impact over
policy content and policy priarities have been achieved by VCOs.

8.6.4 Capacities and Evolution of VCO Representation

The thesis has communicated a strong sense that the structures for participation are

still in evolution, as participants learn about the potential of the system and gain



experience. This indicates that the various ladders of participation set out by Arnstein
(1969), Burns &t al (1994) and Thomas (1995) in Chapter 1 should in fact be seen as a
“praocess,” not a set of separate classes but (as my own typology of engagamant
demonstrated) this is not a “unidirectional” pracess. Consaquently, in this respect a
ladder is not a good metaphor, Anderson (1995) used the metaphor of a children’s
adventure apparatus as being more appropriate in aorder to lustrate that movement can
take place upwards and downwards and in multiple directions. Enfield in particular has
established a pattern of review; evolution and learning which has increased VCO
confidence in the system set up, and has led to more effective outcomes and positive
expectations. A learning culture is recognised and an effective “bureaucracy of
participation” has been established in Enfield, which has helped to embed the idea and
practices of VCO participation in that borough. Howevaer, the attempt to create a formal
process of VCO involvemeant can be seen as counter-productive if it is done badly as in
Haringey's case. In this borough “positive evolution” is not apparent, at least not within
the formal structures of VCO incorporation. It could be argued that VCO activity in

Haringey may be quite vital, but much of this is taking place outside of formalised
structures such as CEN's

The thesis clearly showed that there was considerable variation among the capacities
of VCOs to contribute to the participation agenda. Larger VCOs were more involved in
the process, whilst smaller VCOs busy at the frontline, found contributing to CEN/LSP
structures mare difficult. Arguably, contributing to actual policy delivery (the future
agenda) will be even more challenging for smaller VCOs and some may decide not to
attempt it, rather withdrawing from participation. There is an element of the “usual
suspects” taking on active leadership roles, either because they possess greater
capacity, are more likely to be asked or elected, (because of their position), or because
they posses the commitment towards the “"bigger picture.” Specific barriers affecting
VCOs capacity to participate included: time, staffing, information overload, differences
in culture/ ways of working and lack of commitment. The “pool of talent” from which
VCS representatives are drawn is still quite narrow, and some VCOs self exclude.
There is still some canfusion on the role VCO representatives are expected to play in
structures, which is to some extent to be expected, but reveals a “training” need. There
is evidence that the VCOs can evolve into their roles and are learning how to increase

their effactiveness via training and self- learning and the next stages in this process are
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already being devised by some active VCOs as the example of Enfield showed, But
some VCOs may in fact be turning away from the CEN model of participation (as seen
in Haringey), towards more individualised/ politicised and informal models. Some of
these findings have implications for improving the design and conduct of “participation

policy™ as will be discussed later.

8.6.5 New Roles in Service Delivery

One conclusion of the thesis is that the current models of participation are encouraging
VCOs to be more “business- like,” which is “squeezing out” some VCO players,
especially smaller ones, confirming an anxiety of some other researchers {e.g. Peck &
Tickell, 2007). There is a risk of the process becoming concentrated, and involving self-
selectivity of a few larger voluntary groups, especially in the service delivery phase. The
“Service Level Agreement” style of working requires additional strength and capacity
(demands) that many do not possess, and cannot acquire. VCO roles under contractual
arrangements are becoming narrower. Many key informants fear loss of independence,
credibility, identity, autonomy and innovativeness. Compromising existing roles, no
longer being seen as "alternative” deliverers (i.e. a de-radicalisation process) is seen as
a real risk. The apparent way forward in the next phase of “delivery participation” is
perhaps for CENs to intervene and consolidate small and medium-sized VCOs into
consortiums. Haringey with its fragmented VCO sector and with the key organisation of
the CEN somewhat compromised for credibility, is less advanced than Enfield in
moving in this direction, so different “individually” driven political solutions are mooted in
this borough. This provides furher evidence that the outcomes of the participation
experiments, though beginning with similar intensions and structures, can be very
different in different local settings. In fact in Haringey the local authority is no longer
recognising HarCEN.

8.7 The Imponrtance of the Political Subculture and Local Conditions

it has been apparent in Chapter 7 that distinct contrasts exist between Enfield and
Haringey in the way that the infrastructure for community participation in policy delivery
have been set up, in the ways in which participation is practised and is evolving and in
the extent to which positive outcomes can be judged. In this Chapter this contrast is
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described mora thaoretically as reflacting differances in the political subculture in each
locality. The argument is that local communities and conditions affect policy
implementation and outcomes, even when that policy has been devised according to a
national template. | ask how and why does this local political culture make a difference,
and how can it be represented theoretically?

Local conditions/circumstances (place and time) creates political subcultures which
impacts upon how/what groups are brought into the participation process, and in fum
the contribution they make to shaping participation and the effactiveness of
decisions/outcomes. To characterise this in theoretical tearms, one could say that
Haringey presents aspects of an agonistic political subcuiture i.e. their quarrelsome
behaviour and fractious nature is what distinctively defines and characterises the
conduct of politics in the borough. In fact, respondents do recognise this and can
describe it. Gender, race, faith, and religion “get in the way” of delivering policy in a co-
operative and consensual manner in Haringey. This is a potentially useful way to
characterise Haringey, as it helps make sense of the outcomes of attempted
participation in Haringey. Despite attempts at a rational approach initially (in particular
to the setting up of the CEN), rivalry has subsequently been to the fore. In fact it has
been made worse by a clumsy management of participation bodies that did not
recognise the subtleties or strains in the political subculture of the Borough. In contrast,
in Enfield, the political subculture is perhaps best described as more bureaucratic on
both the local authority and VCO sides. This mada the practices of consultation and
participation perhaps easier, because what was proposed and set up was essentially a
system for participation in the form of rule-based, consensus seeking bodies that the
various players could understand and relate to. Although many still have reservations
about tha future diraction of the agenda, the setting up process and the early conduct of
participation was quite compatible with the way of “doing things” in Enfield. In Enfield,
the CEN'’s relative success seems to be due to the forming of an effective alliance
between the council officers and VCO managers (i.e. a coalition of prefessionals),

which demonstrated effective participation.

Of course it is understood that wider “socio- economic” factors and circumstances
influence the local political culture of Enfiald and Haringey. For example, in Chapter 4
Marinetto (1999) described this as his third level: “the world outside of policy



institutions,” (i.e. the external forces impinging upon the policy process and the impact
of uneven economic development which are beyond the immediate control of policy
agents, influencing priorities, programmes and agendas). The local political culture,
though used here as an “explanatory factor” is itself a product of a set of
circumstances, locally and historically specific, which include migration, ethnic and
demographic diversity etc and (on the economic side) the legacy of industrial structure
and the current economic mix. The trajectory of VCO development is aiso rooted within
these wider socio-economic factors and cannot be understood just with reference to the
“formal” policy process. This suggests the need to develop any account of
“participation” strategy firmly within an understanding of local socio/ economic realities.
For example, the differences in Enfield and Haringey refiect the different challenges
that Haringey faces, which come from having a more diverse population; a more
transient/ rapidly changing population (see Appendix E); and a more “deprived”
population. Of course all of these issues also exist in Enfieid, but they exist on a far
greater scale in Haringey. For example, in the indices of deprivation 2004 Haringey
ranked 13" most deprived, whiist Enfield ranked 104™ most deprived, out of 354 iocal
authority areas in England. The transience of the population leads to a problem of
establishing long term working relationships and weli established groups and there will
be more new, younger, smalier groups, which (as my results show) are least likely to be
involved in CENs and formal structures. Therefore, it is important to note that though |
am using “local political culture” as a factor explaining why/how the VCO participation
agenda turns out differently in different areas, At a deeper level this “local political
culture” is itself a “contingent variable”, something that can be explained by other
factors. It has an origin somewhere, which certainly can be theorised, though deing so
is not my aim nor is it necessary to the thesis.

in this context, what is interesting is that all respondents showed awareness that "local
circumstances” shape the timing, form and outcomes of the VCQ participation process,
and that in Haringey this has taken the form of recognising that a history of conflicts,
confusion of roles and disappointments, leading to a rethink of the extent of
participation by some of the VCOs, are outcomes that are not necessarily repeated
elsewhere. Respondents do indeed paint a picture of one borough where the project to
incorporate the VCO sector more formally and thoroughly into urban regeneration
policy shaping and delivery has worked well so far (Enfield}, and one borough where it
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has warked less well (Haringey). This is not an issue of “success or failure”, rather a
questian of the extent to which a centrally driven policy process has been adapted into
local canditions resulting in different outcomes. One can identify several factors and
circumstances that account for this, which relate back to the theoretical description of

an “agonistic” versus a “bureaucratic” locality as the defining difference.

For example, the late start in Haringey, the confusion of rales and responsibilities
between HarCEN and HAVCO, (which sternmed from having two "leadership® bodies
with no clarity of role between thern, even a latent rivalry) played a part. Plus the
leadership style and poor managememn practice that seemed to characterise HarCEN
early on, meant it lost credibility and trust with some YCOs. Subseguently continuing
poor working practices seemed to leave some VCOs feeling overwhelmed with
information, while the local government bureaucracy has not helped to extend the
role/influence of the CEN. Numerous respondents shared this view; “There has been a
failure to fully engage the wider community. The Haringey CEN looked good on paper
with a fairly mixed membership and fairly different from HAVCQ. However, most were
not sufficiently involved. Others were only really engaged when money was at stake.
There was insufficient spread of representatives on theme groups, a fairly weak
communication to members on a regufar basis and a lack of training and empowerment
to community representatives, many of who were 'seif appointed'. They only needed
affirming e.q. at elections with quite a low number of votes etc.” (HT10). The fact that
the CEN in Haringey was introduced into a political culture that was already
characterised by conflict, and even suspicion is a point worth emphasising, as a
respondent made the point: “For sure groups fliked a measure of 'independence’ to run
the CEN, though there is an air of anarchy within the secfor as well as not

sharing/inviting information from a ‘core™ (HT10) (see Box 8.3).
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Box 8.3: Confrontational Politics characterise a Borough

“We had a bullying Counicil: So they were totelly intrenched as e Labour council and had a certain
hierarchy. We calied them the Haringay Mafia, because basically that is how they treated us: we were
totally put down by them, they put down their agenda and that was it. " HT4

“Harningey has always appeared to have been fairly chaotic, because it was so overloaded with people that
had the same political agenda: it was a Labour govemment local council. Now it is almost 50-50 (Labour-
Liberal Democral), so things will have to change." HT2

“They are calling the shots they want to be betrayed as a carning council. The politics there is very
sensitive. We have had problems with the politics of the Council. They are schemers. A bad majority
doesn't make for good government. They (Labour)} were doing things in the way they waited and
accountability was zero. "HT1

“You still have your pockets of good politicians, but | have heard some politicians telking about the
voluntary sector that haven't got a clue about what the voluntary sector actually does.” HT3

“How can you have effectively empowered the community, when behind it is the local authonty, you can
see why HarCEN wanted to be independent from them, bul it is not healthy.” ETS

Although Haringey actually has a long tradition of VCO activity in politics this did not
help the formalisation of this role via the CEN. This may reflect the fact that the council
is politically less inclined towards consensus seeking, and traditionally more dominant
than in Enfield, and local politics is confrontational and not necessarily exprassed in the
language of the “community's” interests. Indeed, participants saw potential conflict of
“Council” varsas “community.” That half of the councillors lost their seats and a return of
a former council leader demonstrates a deeper political instability. There is an
impression in the community that Haringey Council is not “actively engaging
communities.” They seem not to listen to the opinions of tha sector and the sector feels

it does not have enough of a voice and is willing to state this openly and aggressively.

The VCOQ claimed to detect an attitude of apprehension within the local authority in
Haringey when it came to formalising participation. They saw ihe Council as not
knowing what they were inviting into tha partnarship and therefore suspicious of it, and
while the local autharity may hava not wanted to see confrontational participation, they
seamed unable to deliver consensual participation based an collaboration,
coordination, liaison and communication. This culture in Haringey initially hindered the
working of the CEN, and the CEN did not get into the dialogue process either. It was
established on this “foundation of aggression” rather than participation and integration,
which is the historical reality in Haringay, (see Box 8.4), and has not moved the local
political culture on from this. The Council’'s apparant disrespact/disregard for groups
that they are suppased to be listening to effectively craated paopla “shouting at them”
and the impact of that {(in the view of the VCO representatives) was that the people able
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to shout, would succeed and those that were not able to shout would get more isolated.
In addition, HAVCO grew out of the failure of another organisation, the CVS Voluntary
Action Haringey (VAH). Thus the agenda fraom the start was that somebody has “failed:”
you have got to come in and remedy it from above. The Council set up HAVCO, but
then HarCEN came on board as part of the national government initiative (via GOL). 2-
3 years on, the playing field changed again, and the management of CENs has gone
back to thae Council. So now the council in effect runs the CEN and overseas HAVCO, a
return to a “dominant” council, in institutionalised conflict with a VCO sector that feels
undervalued, not a respected pariner.

Box 8.4: Foundation of Aggression in Local Politics

“There are still a lot of pecple that are coming from the agenda that whatever you say is going to be wrong,
because that is how it has always been, it is historical, it is going to sffect us and what we do, it is going to
cost us whatever you do. Therefore, we are going to attack it immediately, because that is the way we
have lesrnt to do it. And that is how you have always dealt with us. Widening capacity of people to get
their voices heard is definitely what | have expetienced in Haringey.” HT4

*It is depressing and disappointing, but a reality."HTS

8.7.1 Returning to Theory: Agonistic Politics under the Spotlight

“Deliberative democracy” and “agonistic democracy” are seen by political theorists as
“new” forms of democratic theory and practice, (new in contrast to the traditional
“majoritarian” democracy), which may now be competing for attention in "post- liberal”
sociaty {see Table 8.1). The confemporary politics of New Labour can be characterised
as an attempt to introduce “discursive deliberative democracy” (which might be seen as
a model of “governance”), but some see this as underplaying or misreading the true
nature of politics in a heterogeneous constituency, where deep- seated communities,
new cormmunities and self-conscious communities have their own agenda and will be
characterised by the confrontation that goes with that (Amin, 2004). In this
interpretation, any move towards a liberai rational approach in the form and content of
politics, and attempts to base politics around “colfective identities” denies antagonism,
and fails to recognize that there will always be “discord.” In addition, it ignoras the fact
that actors in the process who are drawn from different ethnic groups have different
understandings of demacratic politics, which is a matter of constant negotiation, not
necessarily ending in consensual agreement. As Amin (2002) states:
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“All these facfors combined to form a civic space of vibrant cpposition and negotiation —
without question one full of power play and jostling between vested interests - but open
fo the discursive clashes of distributed citizenship” (p973)

Table 8.1: Different attitudes tawards Democratic Politics

Traditional Politics Agonistic Politics

Institutionalized in political parties Characterized by the way in which conflict is
handled/ resolved

Round- table consensus (broadly hased and | Uncompromising

rational) Confrontation is always present
Adversaries are not denied

De-personalized Conflict is left unresolved

Acceptance even if do not agree The opposition to a decision does not stop

Passion and identity ignored Acceptance ot complexity and difference

Collective identities Acceptance of different ways of working

More likely present in a multi-cultural global
city where the depth and number of identities
and unwillingness to share power in anyway
resides

Synthesized from Jelioun, 200S, Mouffe, 2006, Amin & Thrift, 2005, Amin 2002

We have seen from the interview analysis that the micro politics of place determine the
terms of local community engagement. A progressive place politics, such as that in
Haringay is one that needs to draw on an “agonistic?'” political culture. This is a culture
that values participatory and open-ended engagement but one based on the ” clash of
democratic political positions” (Mouffe, 2000, p104) or what Berlin cited in Mouffe
(2000) calls an ‘uneasy equilibnum between competing values.” It is not really a
consensus seeking, co-operative politics, which is the model of political behaviour
assumead by the CEN/LSP style of orchestrated participation. Agonistic politics is a non-
majoritarian “tatk-centnc styla” of decision making, which believes in the constitutive
power of disagreement, instead of a “voting-centric style.” The key words of agonistic
politics (if wa are being optimistic about its possibilities) are open and critical debate,
and mutual awareness, rather than trust, consensus and cohesion that dominate the
Communitarian position (Amin, 2002). The argument here is that this agonistic
dimensicn cannot be made to disappear simply by denying it or wishing it away and it is
illusory to believe that it can be eradicated e.g. by incorporation into co-operative or
participatory structures imposed from “above,” such as a CEN, which tend to rely on

finding and delivering consansus, or on getting participants to deliver an agreed agenda

2L Essentially, an “agomist” is a person cngaged in a conflict or struggle, whilst the term
“agonistic” refers to a dialectical approach, which is combative; striving to overcome in
argument and pertaining to a range of activities associated with confrontational cncounters,
(including thrcat, attack, appcascment or retreat).
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of work. Indeed too much emphasis on consensus, together with an aversion towards
confrontation, may instead produce apathy and a lack of interest in participation from
those expected to participate, leading to a withdrawal from structures and a reversion to
other forms of influence seeking, which we have seen in both case study areas, but
especially Hanngey (Jelloun, 2005, Mouffe, 2006, Amin & Thrift, 2005).

In the particular case of Haringey the “antagonism and conftict” or “struggle between
adversanes” (i.e. friendly enemies) can be found between HarCEN and HAVCO,
between Haringey's VCS and the council, between some of the VCOs themselves, and
aiso in the council's attempts to maintain its dominant position in policy- making and
delivery vis-a-vis the VCOs (i.e. not to give away power) and subsequently in the
withdrawal of some Haringey VCOs from the CEN/LSP in favour of more direct political
activity. Theorists say that agonistic rights and duties are basically about individuation
in matters of identity interpretation and cultural meaning; (a) rights to critical
contestation and (b) duties of moral integrity and innovative competition (Jelloun, 2005).
Thus, agenism may well leave conflicts and disagreements unresolved, which is the
nature of bringing varied and opposed individuals together, but its strengths lies in
making transparent reasons for resentment and misunderstanding, so that future
encounters c¢an build on a better foundation (Amin, 2002). The CEN structures devised
by central government and their consultants do not recognize this and so are likely to
be difficult to introduce smoothly into an “agonistic political culture.” Such structures
are designed on an assumption of willingness to work to rules, to collaborate and to
seek consensus on policy priorities and to agree to a “professionalised” style of working
in policy design and delivery, all notions somewhat inimical to Haringey's agonistic
political culture, even if present in other locations in London.

8.7.2 Haringey’s “Agonistic” Traits v Enfield’s “Good Bureaucracy”

Participants admit (without necessarily using the term) that this tense “agonistic” style
is a traditional part of Haringey's political culture, and chaotic confrontation is actually
seen by many as a “healthy” part of the local political process with certain benefits to
this approach to politics. For example, one respondent commented: “/t appears messy,
but in @ way more effective, because everyone is given the opportunity fo voice their
opinions.” Some "good” characterisations of such politics can be found in Box 8.5,
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Interestingly, it is thought by respondents that this "agonistic” culture is particularly
characteristic of places that are almost entirely made up of small VCOs, because there
is more in common between organisations in terms of size than there is in sector. In
some respects smaller organisations in Haringey have more in common with a small
private business, whilst the big VCOs have more in common with the public sector and
even large private firms than with smaller VCOs (see Box 8.6). There was also
awareness ameng participants of the radical/faith and ethnic basis of "group” politics in
Haringey, which can make them rather uncompromising and single- minded. This
political culture pervades the terms of local debates and sets the tone, but also leads to
a “polarised” local politics (see Box 8.7).

Box 8.5: Agonistic Politics typifies Haringey

“ think Haringey people are quite gobby, they have got 5 lot to be angry about. They will try their best to
be heard, it is not a guie! meeting that you would hold, that is for sure.” HT8

“The chaos side is reflected in Haringey. In Haringey, voluniary organisations will be at meetings, and
want lo say something and wilf oppose things. Where as in other boroughs, you see this ethos of “well
that’s the agenda, sc we won't say anything, we wont fight it.” Haringey organisations very much fight the
rubber-stamping of things.” HT4

“The voluntary sector in Haringey, will contradict if they want fo. In Haningey, when something needs to be
said, it is skilt said, despite the hand that feeds you. What we ara not good at is saying it together. We are
one of the befter community led boroughs.” HT3

“In Haringay confrontation is a mechanism that is used fo be heard, or lo exert some kind of influence.”
HTé

Box 8.6: Conflicts between VCOs are typical in Haringey

"It is & culture of confusion, not knowing, who is doing what and the difference between HAVCO and
HarCEN not being clear. It is prefty divisive, in the sense that there are so many little tiny onganisations &l
fighting for the same stuff or they think they are fighting for the same stuff. There is a sense of being quite
against each other."HT7

“‘Conflict between different community groups is very prevalent within Hanngey. It is going to be extremely
difficult because it is these conflicts, which are preventing consortiums from being set up, because trust
does rrot exist between such groups.” HT5

“There is a lack of co-operation between community groups in Enfieid, bul more striking in Haringey. In
Enfield, it is suble, betause no one wants lo be seen as inhibiling or not liking another voluntary sector
group."ETS
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Box 8.7. Antagonism and Ethnicity

“I think the black faith community has disproportionate power within the local authority. Thay are ususlly
mailes that have been elected and aclually the notable ones are black in Haringey. [t has certainly gol the
biggest befief in God that | have ever expenenced in any ares at all. ! would be very reluctant to take some
of those policies lo some of those environments.” HT8

“We have a black population with a high crime rate. So what we gel is a white population that tries to
escape before their kids go to secondary school, which is quite ridiculous, and in doing so, it removes the
balance. Faith based schoofs are also big in Haringay. So we end up with this population that has
become quite radicalised because they are the ones that have been left behind.”" HT8

“The 'West African ' fection on the hoerd became more distrusting of the chair, though they took a long time
to put their case. | also think some of their mistrust resulted from a falf out between the now forrner Chair
and the former CEO, who had a huge influence on HarCEN.”" HT10

“It is fragmented. not based on party lines. it is focused around feith groups end biack communities -the
Afro-Canbbean black communities." HT8

It is however, pointed out by some that this "agonistic” culture can be problematic.
Some recognise a need to evolve into a more consensual styte of politics, as
confrontation is not the best way forward it partnership is to work. Participation needs to
be done at both these fronts (i.e. welcoming involvement and addressing apprehension,
uncertainty and scepticism) or otherwise it will inhibit participation elsewhere along the
route (see Box 8.8). In this sense, an “agonistic” political culture is not forever inimical
to the formal “institutionalised” participation agenda of New Labour, but is perhaps a
difficult environment in which to establish it successfully, and where initially problems
may well be more apparent than progress.

Box 8.8: Antagonism: the Best Way Farward?

“We must not afianaie or make the other parly stand on the opposite side - as pariners, we are “critical
friends” and we need to just do that rather than sheer confrontation all of the time.” HT6

“I do not think this antagonistic nalture is the best way forward: we need to go info dialogue of co-cperation
and connection, not antagonism. In terms of antagonism it is good that we are willing and able to stand up
for our rights, but jt would be good lo fiave both sides: to be able to understand that dialogue is not about
either side standing up for their nights, but about both sides having their nghts. The sense of negotiation,
and that we are both in it together.” HT4

In contrast, Enfield respondents seemed to describe a very different local political
culture to the “active face-to-face” politics of Haringey, which engenders a different set
of political skills and which is (on the evidence of this research), a more favourable
setting for the “New Labour” model of participation- based discourse. There was a
perception that Enfield had moved further into the community participation agenda than
Haringey, and was more effective as a result. Thus council officers have accepted the
VCO role in Enfield. The political culture included an adaptable and professional group
of local authority officers, who found little difficulty in co-operating with professional




291

managers/leaders from the VCO sector when required to do so in the new regime. It
seemed most local players saw it as delivering an acceptable central government
agenda, which they approved of rather than resisted. In Enfield, the political culture
adopted very guickly, since it was used to a top-down, traditionsl/ conservative
approach of ‘working to orders” within a “good bureaucracy” (see Box 8.9). The palitical
class (councillors) seemed to express "benign indifference,” rather than seeing VCO
invoivement as a threat, which allowed the new structures time to bed in and develop
an established/useful role. ECEN also proved effective in establishing its inclusivity and
effectiveness early on, and subsequently by adapting its ways of working (e.g. through
thematic groups) it gave participating VCOs a feeling of focus and usefulness and
gained credibility by being both helpful and professional in its participation. Given an
efficient political cuiture at officer level (see Box 8.10), with mutual respect between
professionals, co-operative working is clearly happening, though it must be said it is still
at the level of larger VCOs (small and true community groups are less involved).

Box 8.9: “Good Bureaucracy”

I think it always has been a lop-down approach. It is more fike a “please sir can | hava some more”
situation and you go cap in hand.” ET6

“Enfield is quite a curious place. It always seems a bit behind the times to me.” ET9

“Enfield, councillors have had it tough with them going out and Conservatives coming in, and it becoming
very much more bureaucratic. Enfield is perhaps more docile: So whether it is if you go further out or
whether it is whera you hava much more focused or stronger councils, which make it more difficult for
people to or allow people to hava a voice or a platform on which to do s0.” HT4

Though some Enfield VCO's (e.g. in health care and disability) which had a prior history
of working with statutory bodies were not always convinced that the new CEN structure
added real value to their work (even seeing it as an extra layer of bureaucracy) they did
appreciate its value for the wider VCO sector, and expect its useful evolution to
continue, and accept it as now an established feature. Thus in the absence of the
agonistic style of local politics that hindered the implementation of the participation
agenda in Haringey, Enfield was able to move quite quickly to a form of institutionalised
participation around a new set of mutuaily accepted forums and working practices, as
the New Labour model intended.
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Box 8.10: Efficient Local Authority Officer Culture

“The current adminjstration has worked well with the voluntary and community sector: they lisfen to us.
They recognise we can offer added value.” ET2

“ Council officers are committed to involving the community and voluniary sector from the chief executive
down, because they realise we are a source of knowledge, which makes their job easier.”" ET4

"interesling opportunities are opening up with individual departments and the officers, which need good
refationships with the voluntary sector in order to deliver.” ET6

“The chief executive of Enfield is excellent, he is well into it and appreciales the sector and has turned it
around a bif and made councitlors reafisa that you have got to treat the voluntary sector represeniatives as
equals. They know betler now. Previously, they did not know the vofunfary secfor af afl.” ET1

“The people who make decisions: the leader and the deputy leader hava a clear understanding about what
the VCS are about, and the fact that we have a cabinet member responsibla for the VCS shows the
commitment to the secfor in Enfleld.”" ET2

‘I think, invariably, everyone has accepted that the voluntary sector in Enfield has a voice. | do see the
poiitical culfure distinctive lo Enfield and | bragged about it when | wen! lo the Hanngey Community
Empowerment Network meeling.” ETS

In sum, there are explicit contrasts between Haringey and Enfield. Participation through
CENs/LSP’s appears to have worked more effectively in Enfield. In Enfield the CEN
appears to have established a secure role for itself, where established VCOs are
influential in the new system, and their professional management structures have
enabled them to co-operate effectively with key council players at officer level. VCO
enthusiasm appears to have translated into an effective structure and outcomes in
Enfield. Reinforcing the contrast is one recent development in Haringey. The
recommendation for the “default” of HarCEN was from the Council, but ratified by a
HSP sub group (HarCEN had a choice of whether their case was heard by a council
voluntary sector team or by the HSP). HarCEN’s case was further hindered by the
board splitting and the recent elections being contested (remember HarCEN is a limited
company). The Council decided to recognise current directors rather than take a view
about the elections. In fact two separate submissions were made on behalf of HarCEN.
The HSP tried to get a collective response, but when this failed they listened to two
submissions: a rather telling indicator of continuing rivalry in the sector. One observer

was very negative about HarCEN, saying effectively it was “writing it's own death note’

At present Haringey Council are working with HAVCQO and 'Community Development’
support to establish a new model for the delivery of CEN in Haringey. In the mean time
there will be less community representation on the HSP, which will be more council

driven. The likelihood is that the CEN rale will go to HAVCO, a favoured organisation of
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the Council's. However, it is not at all sure to community representatives how HAVCO
would respond, as they already have their own 'Community Links' website, a database
network of Haringey based VCOs. In all this, what is most clear is that the
implementation of the community participation agenda continues to be moulded by

local conditions and circumstances.

| conclude with the ohservation that the local political culture has important
consequences for the implementation of the VCO participation agenda. The nature of
local politics affects which/how VCOs are brought into the consultative system and
which are excluded. Confrontational politics dominated focal authority debates in
Haringey, whilst participatory officer’VCO debates dominated Enfield, which seem to be
parallel discourses: this is not an outcome of the setting up of CENSs, but reflects the
environment into which they were introduced.

8.8 Relating Community Participation to Modeis of Power

Besides interpreting the experience of the participation agenda in relation to local
political cultures, we can relate it to the models of political power discussed in Chapter
2. What do the findings about participation in Haringey and Enfield tell us about how
power is exercised in this area of local policy making in contemporary Britain, and is a
“shift in power” (towards the community) at all apparent? The first point is to modify the
basic conceptual diagram of Chapter 2 to emphasise the importance of “local
conditions” (Figure 8.2). The models of power based solely on Foucauldian notions
assume power has “spatiality”, whilst Weberian notions assume power is played out in
space. These both have their limits as they neglect the significance, of “local
conditions,” at the neighbourhood level, such as local political subcultures, and local
socio-ecaonomic conditions can play in the conceptualisation of how power is exercised,
factors which are recognised within “urban regime theory” approaches {but in terms of
city politics rather than neighbourhood politics). Having established this modification, it
can be applied to illustrate the cases of Enfield and Haringey, characterising the “locai
conditions” of these places in ferms of their dominant (but not exclusive characteristics)
of agonistic and bureaucratic respectively. Note that these characterisations do not
exhaust any possible set of “local political cultures™ but are to best represent the cases
under study here.
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The palitical culture of Enfield and Haringey is summarised in Figures 8.3 and 8.4 tying
in the conceptual framework devised in Chapter 2 in order to highlight the theoretical
impartance of this issue. These may appear ta aver interpret the processes at work and
the thearetical connections that can be made in terms of pawer and phases of
governance, but there is a thearetical/ conceptual “pattern” there all the same, that is
worthy of a closer examination. Essentially, Figure 8.3 characterises Enfield's palitical
culture as comprising of a Weberian approach to power that is bureaucratic or local
autherity managerial in type. This has created some scope for mavement towards a
madel of “local governance,” within which a VCS sectar canforms and establishes a
coalition araund bureaucratic/ formal structures, to exercise what they recaognise is a
limited influence, but within which they can learn to optimise their roles. In contrast,
Figure 8.4 illustrates that pawer is diffused between different key players in Haringey,
where pawaer is exercised in ways that are more conflictual, manipulative and
pravocative in style. Unrest between VCQOs and public sectar agencies concerning the
nature of the decision making process and VCOs input or participation within it (i.e. the
two- dimensional view of pawer) has led to attempts being made by VCOs to strive for
and move further away from traditional local government towards a form of local
govemance which sees them seeking influence outside of the formal participation
structures initially set up, partly out of frustration with the failure of these structures to
convince of their value. This could indeed perhaps be better described as an agonistic
form of politics, here shawn ta co-exist with this particular madel of power. itis
interesting to note that the New Labour "Communitarian” style of politics and policy
making, meant to mark a break with “old style” centerist politics, seems ta work most
effectively (at least with the infrastructure of participation so far devised) within a
somewhat conservative, even managerial, bureaucratic loca! political culture, such as

Enfield and least well in a confrantational political arena such as Haringey.

The contrast of “types of power” therefore represents another way to theorise the
political transition in Figures 8.3 and 8.4. This demonstrates that it is helpful to
appreciate that pelitical power may be exercised very differently at the local level, even
in a centralised political system such as in contemporary Britain. There is no single
model that describes how power is exercised in all local situations in contemporary
Britain. The different models of political power should not be seen as competitive or

mutually exclusive, but pravide insights into different lacal conditions (co-existent with
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different "local political cultures®), with important implications for how “top-down” policy
initiatives might be locally processed and experienced. The Weberian (bureaucratic)
and agonistic exercise of political power described here, are two exampies of what may

in fact be a wider spectrum of co-existing “power- types’/ political cultures in British
local palitics.
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Figure 8.2: Modified Model of Connections with Power and Governance
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Figure 8.4 The Local Conditions of Haringey and its Connections with Power and Governance
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8.9 Implications for Policy

On the basis of this study, some policy recommendatians of a fairly specific nature can

be made in terms af warking in the existing policy paradigm:
8.9.1 Sensitivity to Lacal Differences

Samething that flows fram the praceeding analysis is what type of “policy” da you need
in a context of agonistic politics? Surely, ane key paiicy implicatian is that “local”
respanses need ta be genuinely raoted in local conditians and that averlying
inapprapriate models will be counterproductive. At a broad level, policy makers must
nat expect a “national policy” ta be unifarmally implementabile, i.e. there must be
greater sensitivity of “local palitical subcultures,” histories of canflict and lacal
constraints/ possibilities when implementing natianal policies. These "lacal conditions”
may make palicy hard ta implement in some places, whilst such things as
bureaucratisation within the VCS and the local authority may make natianal policies
gasier ia implement in circumstances of shared values, in others. The participation
agenda needs to recagnise and respond to lacal conditions when setting
infrastructures, participation styles, training systems, delivery mechanisms and
evaluation taals. Greater value also needs to be given to VCO activity outside farmal
structures, which relates back ta the critical ideas in Chapter 4 that policy only really
focuses upan particular types of third sector/ engagemeant activity, but ignares much
that is “vital” and important ta peoples everyday life.

8.9.2 Internal Resources: Building Unity and Co-aperation within the VCS Sector
for Effective Participation

VCO representatives also made several suggestions that are especially appropriate for
the early stage of the participation pracess, ta avercome perceived lack af experience,
campetence, management skills and capacity in the VCO sectar. These include
building greater unity and co-operation, providing state subsidies ta VCO
representatives, and consortium building amongst small VCOs. This clearly indicates a
shift beyand the need for training of individuals or individual arganisatians ta a stage of
finding resources fram within the sector itself, rather than being only °given” them by
local autharities.
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The risks for the voluntary sector are now more long-term and concern the voluntary
sector not being able to survive in a decentralised form and with its traditional values
intact in an environment of “institutionalised participation” and VCO service delivery.
Respondents have the same solution, which is to form cansortiums with local partners
or establish a one stop building where the majority of VCOs are housed, in order to
improve opportunities to access commissioning activities, ensure that it does not
become a process that becomes self- selecting, as well as aiding unity and clarity (see
Box 8.11). Incubator units or hot-desking for new and emerging VCOs, so they can set
up new projects with low-cost premises, is also offered as a solution. It is felt amongst
the participants that service delivery contracts will push people to work in consortiums
because unless people get together, they are never going to get on the rung. By
entering into consortiums it is thought it would make community groups more visible in
the community, as they would be recognised as something “tangible,” as a respondent
pointed out “it is no good giving a contract lo a VCO that nobody knows where it is,
statutory agencies will not be prepared to say, "oh you know, it's that little organisation
in the port-a-cabin behind the police station that we are commissioning.” (HTS). It is felt
by participants that CENs should put together consortiums on “themes” because
opportunities for focused co-operation need to be identified and facilitated.

Box 8.11: The Rele of Consortiums

“Those organisations that are found to be struggling in this environmant need to look at merging or forming
a consortium with other similar organisations, which will help the weak organisations to perform and for
organisations to identify their strengths.” ET1

“Smaller groups need to be looking to forming into consortiums - that is the only way forward for them.”
ET10

‘I fael that some of us just haven't got the experience for this and | think we need to group ourselves into a
consortium, e.g. we could enter into a consortium which offered inclusive after-school activities.” HT9

"VCOs have to enter inic consortiums, in order to play the commissioning game, because otherwise they
will not be noticed. VCOs need to be told if they don't form consortiums, they won't even be recognised,
never mind being commissioned.” HTS

“We need to work with small groups and encouraged the formation of partnerships and consortiums among
themselves, so that they can have tha capacity to be involved in the delivery of services. If itis not done
there is a high chance that many small VCOs will be un—funded and will close. " HT6

It is thought that by entering into “themed cansortiums” competent individuals from
within the “collective” could be responsible for bidding for service level contracts,
because to run a service and get all the funds is too much for individual community
groups. Haringey VCOs, generally accept they need to do this, but are all waiting for
“someone” to lead the process. As one respondent commented: “We really need
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somebody who is not rushed off their feet to put it together as a consortium.” (HT9).
This indicates the new culture is likely to lead to VCO consolidation around bigger

players, even in locations where suspicion of formalised participation remains.

Beside the perceived need for thematic co-operation, a conclusion from the research is
that VCOs also need to be more unified in their “voice,” particularly at the strategic
level, so as to exert greater authority. VCOs themselves recognise unifying the sector
into one voice as a route to more influence, (especially in terms of articulating their
points at meetings). But there is a real tension between VCOs wanting to retain
flexibility and individuality and operating as part of consortia (see Box 8.12).

Box 8.12: Unity and Cooperation

"We ara not there to be on the opposite side, all of the time, we are there to engage in discussing and we
need to ba seen as an equal partner in the partnership, but equal partners is something we eam, rather
than it being given to us and we need to demonstrate to others we are equal, and we are in foct,
contribufing.” HTS :

8.9.3 External Resources: Training and State Subsidy to VCO Representatives via
Allowances/Expenses

Some VCOs call for state subsidy 1o VCO representatives in the participation process,
e.g. via allowances and expenses, as they believe the govemment needs to do what it
does with the councillors, give somehody that holds public office within an organisation
reasonable compensation. Participants would also include paid officers in the voluntary
sector to this as well, in order for these individuals to have “slots of time” allocated to
them to carry out their representative work (see Box 8.13).

Box 8.13: State Subsidy to increase VCS Participation

“Counciflors get aliowances and that is what they are going to have to do in the VCS.” ETS

Participants would slso like specific training in key areas such as public speaking,
getting points across precisely and concisely, negotistion, and reflection werkshops on
the style of presenting one's self as a representative, along with training for leading
roles (e.g. Chairs).
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8.10 New Questions raised by the Research/ Future Directions for Research

Current development of governance arrangements appear set to put more power back
with the local authority, raising the question: Is the principle of VCOQ involvement {and
CEN and related structures) robust enough to stay effective in this new regime? The
‘Review of sub national economic development and regeneration’ published by the Hu
Treasury (2007) which sets out a basis for giving local authorities a stronger role and
developing the role of RDAs and sub- regional agreements. It notably says very little (if
anything) about the role of the VCS. Therefore a future area for study will be to monitor
how the role of the VCO sector will develop and adapt as the wider structures of
governance and policy making evaolve, The current participation agenda has raised
expectations of a permanent role among (parts) of the VCS in urban/regeneration
policy, indeed it has embedded them in some important policy making/delivery
structures, so some future role is to be expected. A research approach that emphasises
looking at policy as a process, via reflecting on the on-going experience and
judgements of principal actors overtime as the policy evelves (such as used in this
thesis), would appear to have potential in analysing the developing role of the VCS.

In terms of more direct potential for future enquiry there are five main research areas
" arising from the thesis that could be explored.

The thesis results demonstrated that the relationship between local authorities and the
VCS varies significantly. What are the implications of a greater local authority lead role,
particularly for localities where relations with the VCS are poor? Will such a context
lead to local authoerities either bypassing the sector, or working selectively with what
they see as ‘reliable’ VCS pariners? This could also be related to the wider issue of the
existence of different local political subcultures in relation local authority - VCS
relations.

The new agenda for contracting out provision (in key areas such as employment and
training) suggests that the VCS sector might be marginalised in relation to jarge private
sector providers, and larger VCOs will be better able to respond to the new context.
More research is needed in to how such changes will affect the VCS more generally,

and smaller VCOs in particular. This is particularly important given that all the major



parties say that they see a key role for the VCS in developing and delivering social
provision in the future. In this context, an understanding of whether policy directions will
enhance or reduce VCS capacity become important.

The thesis has also shown that different levels of engagement exist within different
VCO groups. In particular, different levels of engagement have been identified with
regards to disability and inclusion and ethnicity, diversity, inter- faith and BME type
groups. This variety of engagement would benefit from further investigation. One could
further investigate political and practical reasons and theoretical explanations for this
“participation bias,” and suggest methods for overcoming it, and means of establishing
more broadly based and on-going participation.

Local political subcultures, their distinguishing features and their influence on
participation are of particular interest, after emerging as a key finding as the thesis
developed. Are other “types” of political subculture apparent that significantly impact on
forms of participation, and how do these co-exist with models of power (the way power
is exercised at local levels?). The idea of the local political subculture as an explanatory
variable for the degree, style and effectiveness of local VCO participation in the policy
process is important, but developing this analysis would also require further
consideration of the factors that may themselves, determine this local subculture.

Finally, further developments of “typologies of engagement” (such as were presented in
Chapter 7) are of substantial interest in so far that policy seems to imply that all VCOs
wish to be “actively” engaged in the same way. It was with this in mind that it was
possible to recognise a more complex reality with the identification of four different
types of VCO participants: leaders, learners, limited engagers and alternative
strategizers/ self- excluders (see Table 7.3). It would be of particular interest to explore
how these “types of engagement” can be characterised, and linked to specific VCO
groups and to political subcultures/ local conditions.
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APPENDIX A
SCOPING STUDY INTERVIEWS CONDUCTED
o DATE
BARNET
Barnet Voluntary Services Council Chief 29/11/03-Telephone
Executive

Community Partnerships Manager 19/01/04
Dermnocratic Services Barnet Area Forums 19/02/04 -Telephone
Manager
Employment Development Manager 25/11/03
Policy Team Strategic Services Unit: Citizen's 25/11/03
Panel
Enfield Community Empowerment Network Co- | 06/12/04
ordinator

pi: -

'HARINGEY : R ek i
Haringey LSP Manager 07/1 1/03—Telephone
Head of Palicy and Regeneration 14/11/03
North London Partnership Consortium Director 20/11/03
Noe! Park Neighbourhood Manager 10/12/03
Joining Up Northumberland Park SRB 6 21/10/04-Telephone
Manager
Haringey Neighbourhood Assemblies Manager | 15/11/04
Head of Neighbourhood Management 15/11/04
Akronym Consultancy 28/01/05 - Telephone
WALTHAM FOREST
Head of Regeneration 29/10/03 - Telephone
LSP Committee Manager 18/10/04

Waltham Forest Voluntary Action Community 12/10/04
Empowerment Network Co-ordinator

SUB REGIONAL/ LONDON WIDE
London Voluntary Services Training Council 13/11/03 — Telephone
London Voluntary Services Council 01/11/04
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APPENDIX B

PARTICIPANT OBSERVATION EVENTS ATTENDED

Tahle 1: Enfield Events Attended

ENFIELD EVENTS
Participant Observation Event Date of Event | Duration
ECEN Annuel Meeting 19/10/04 3 hours
ECEN Members Meeting 29/11/04 2. 5 hours
ECEN Representotives Meeting 29/11/04 30 minutes
ECEN Members Meeting 18/01/05 2.5 hours
Building Bridges: Interoctive Workshop to Develop 22/02/05 3 hours
Partnership Working Skills
ECEN Members Meeting 01/03/05 2 5 hours
ECEN Representatives Meeting 01/03/05 30 minutes
ECEN Members Meeting 12/04/05 2.5 hours
ECEN Members Meeting 24/05/05 2.5 hours
ECEN Members Meeting 12/07/05 3 hours
“Feeding Bock to our Communities” Support Pragramme 21/Q7/05 4 hours
"Megotiation Skills” 19/09/05 5.5 hours
ECEN Members Meeting 19/09/06 2.5 hours
Total 13 events 34. 5 hours




Table 2: Haringey Events Attended

HARINGEY EVENTS

Participant Observation Event Date of Duration
Event
Effective Representation I -III 03/11/04 - | 15 hours
05/11/04
Haringey Foith Consultotive Forum Launch 22/11/04 2 hours
Londen Community Participation Netweork Launch 22/11/04 3 hours
Ef fective Representotion IT -III 20/01/05 - | 10 hours
21/01/05
Heringey Strategic Partnership Meeting 03/02/05 2 hours
Race Relations Amendment Act Session for Local Veluntary 08/02/05 6 hours
Organisotions and Locel Communities of Interest
Haringey Consultative Faith Forum 16/02 /05 2.5 hours
HorCEN Members Meeting 16/02 /05 2 hours
Haringey Refugee and Asylum Seekers Action Group Meeting 17/02/05 2 hours
Heringey Carers Consultative Forum 09/03/05 2.5 hours
HorCEN Members Meeting 16/03/05 2 hours
Effective Representation I 21/03/05 4 hours
Haringey Refugee and Asylum Seekers Action Group Meeting 14/04/05 2 hours
Haringey Consultative Faith Forum 18/05/0% 2.5 hours
HarCEN Members Meeting 25/05/05 2 hours
HarCEN Members Meeting 20/07/05 2 hours
"Disebility Discrimination Act Training” 29/07/05 4.5 hours
“Stronger Representotive Voice” training 13/09/05 and | 6 hours
15/09/05
Autumn Conference 28/09/05 & hours
HarCEN Members Meeting 19/10/05 2 hours
HarCEN Members Meeting 16/11/05 2hours
AGM 14/12/05 6 hours
EGM 20/03/06 6 hours
HerCEN Members Meeting 12/07/06 2 hours
Haringey Cansultative Faith Forum 19/07 /06 2.5 hours
LAA VCO Round Table Meeting 28/07/06 4 hours
Total 28 events 104.5 hours
Table 3: Sub Regional Events Attended
SUB REGIONAL EVENTS
Participant Observation Event Date of Event Duration
North Londen Strategic Partnership Conference 14/01/04 6 hours
Total 1 event 6 hours
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APPENDIX C
THE COMMUNITY EMPOWERMENT NETWORK QUESTIONNAIRE

COMMUNITY EMPOWERMENT NETWORK QUESTIONNAIRE

INSTRUCTIONS FOR COMPLETION OF QUESTIONNAIRE

You are invited to take part in 2 research study. Please take your time to read the
following information carefully. The aim of the questionnaire is to get your views on the
operation of the Community Empowerment Network.

There are three sections to the questionnaire for completion. Please read the
instructions for each section of the questionnaire carefully. Please make sure that you

answer all questions/ statements. All responses will he treated in the strictest
confidence.

The Community Empowerment Network in your borough has endorsed this
questionnaire and the results will provide them with some valuable data to

improve the effectiveness of their working. The data will also be used for my PhD
research.

Participation in this research is entirely voluntary. If you decide to take part you may
withdraw at any time without giving 2 reason.

Thank you for taking the time to complete this questionnaire. Your views are greatly

valued and your participation is much appreciated. If you have any guestions about this
research please do not hesitate to contact —

Stacey M. Clift

Researcher

School of Health and Social Science
Middlesex University

Queensway

Enfield

EN3 4SF

Tel: 020 8411 5457

Email: s.clift@mdx.ac.uk
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COMMUNITY EMPOWERMENT NETWORK QUESTIONNAIRE

SECTION 1: ABOUT YOU/ YOUR ORGANISATION

1. Name of Organisation

2. Type of organisation (Please tick those that apply)

Charity Incorporated  Unincorporated Other (please state)

3. Do you consider your organisation to be a:

Voluntary Social Community Friendly Partnership/  Other (please
state)

Organisation Enterprise Business Society Consortium

4. How long has your organisation been in existence?

Less than 1 year 1-5 years 510 years Over 10 years

5. Number of people on your management committee/ board of trustees:

6. Number of employees? Full Time Part Time

7. Number of: Volunteers Members Clients

8. In which boroughs do you provide services?

LB Barnet LB Enfield LB Haringey LB Waltham Forest

Other (please specify)

9. Is your organisation in receipt of grant funding?

Been Funded in past, but not now Currently Funded Not Funded




334

10. If currently receiving grant funding or have received grant funding in the past

please name your two principal funders:

1.

2.

11. What was your grant funding during the last accounting year?

12. What is the main target group for your organisation? {You may indicate up to

three in order, 1, 2 and 3 of importance)

Anti Racism

Health

Arts and Music

Housing and homelessness

BME Communities

Refugee and Asylum seekers

Crime Prevention/ Ex-offenders Single Parents
Children and Young Pegple Substance Abusers
Disabilities Unemployment
Education Women

Elderly

Employment and training

Other (please specify)

Environment

Faith

Families under stress

13. What is the principal activity/ sector for your organisation? {You may indicate
up to three in order, 1, 2 and 3 of importance)

Education

Counseling

Advice/ Advacacy

Training

Employment

Enterprise

Qutreach

Other (please specify)

SECTION 2: THE COMMUNITY EMPOWERMENT NETWORK

Yes

No

14. Is your organisation a member of the Community
Empowerment Network (CEN) in your borough?

15. Are you an elected CEN Representative?

16. Were you briefed about your role as a CEN Representative?
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Yes

No

17. Are you mandated by your group as a Representative (i.e.
does your group inform you on how to vote on certain issues at
the CEN meetings)?

18. Do you have the authority to make decisions as a CEN
Representative?

19. How has your organisation benefited from its involvement in the activities

and services provided by the CEN? (Tick where applicable)

Our members have received training

We have a better understanding of how we can influence service delivery

We have a better understanding of how we can influence local decisions

We have been able to access resources to make our arganisation more
effective

We have been able to access resources to support local activity

We have been able to participate in local partnerships

It has provided networking opportunities

We have received NRF/ CEF funds for projects

Other (please specify)

20. What other services would you like to see the CEN provide?

Yes

No

21. Are you aware of any voluntary and community sector
organisations that have chosen not to be involved in the CEN?

22. If yes, please name the organisations that are not involved in the CEN.

23. In your opinion which of the following factors do you think has contributed to

organisations not wanting to be involved in the CEN?

Lack of knowledge

Perception that nothing changes

Poor experiences of participation in the past

Domination of meetings by certain individuals or groups

Other (please specify)




SECTION 3: THE LOCAL STRATEGIC PARTNERSHIP — RELATIONSHIPS
BETWEEN THE VOLUNTARY AND COMMUNITY SECTOR AND STATUTORY
BODIES

24. Within the Local Strategic Partnership how would you rate the level of
community participation? Please tick one only

Highly involved

Involved

Not Involved Much

Not Involved at All

25. What is the balance of power among the partners of the Local Strategic
Partnership? Give each partner a ranking on a scale of 1-9.

336

= east Powerfull

PARTNERS

©Most Powerful

Funders (e.g.
GOL)

Accountable
Body

(e.g. Scarman
Trust for
Haringey, EVA for
Enfield)

Voluntary Sector

Community
Representatives

Local Authority

Councillors

Business Sector

All Partners

Other (please
specify below)
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26. What is your most important role within the Local Strategic Partnership with
respect to the following? (You may indicate up to three in order, 1, 2 and 3 of
importance)

Project management

Information dissemination

Monitoring, scrutiny and evaluation

Funding and budgetary decisions

Palicy making

Strategic planning

Other (please specify)

27. Has the Local Strategic Partnership been successful in doing the following?

> @ >
22 2 ©
53 & $ |58
sa @ O &3
Nnol o g | ng
1 2 3 |4 |5
Targeting local needs more effectively
Building better relationships with community organisations
Building better relationships with the voluntary sector
28. Within the Local Strategic Partnership have the following issues been
| significant?
- @ 0O )
g & o | Do
§8 8 e | §e
=a 2 o | &>
ol a g4 |ng
1 2 3 [4 |5

Different working styles across the sectors

Conflicting interests and agendas

Perceived dominance of the local authority

Lack of co-operation between different community groups

Lack of commitment from some of the sectors

Other issues of confiict

Other {please specify)
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29. Within the Local Strategic Partnership how effective have the following strategies
been in promoting effective working?
2 2
. - [ 4] Q
3l 3 2| %2
£ § g 5¢
>ELtl £ w | >uw
1 2 3 4 |5
Consensus Protocol in decision making (e.g. the Local
Compact)
Developing partnership protocol
Declaring conflicts of interest
Subjecting Local Stralegic Partnership to scrutiny
Established accountability to peers & wider community
Other (please specify)
30. How best would you describe the leadership to support community
participation in your local area? Please tick one only
No leadership
Token leadership
Committed but marginslised leadership
Committed and effective leadership
31. In your opinion, how would you rate the following elements of community
participation?
>80 8 >
N = e
S22 |8 |58
sS2l 9 o SO
[(»I =] - ¥ 7
1 2 |3 |4 5

Community participation is people’s right

Community participation overcomes alienation and
exclusion

Community participation makes communities stronger in
themselves

Community participation maximises the effectiveness of
services and resources

Community participation helps join up the different
conditions of development

Community participation helps sustainability
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32, Based upon your experiences of working with the Community Empowerment
Network and Local Strategic Partnership, to what extent would you agree or

disagree with the foliowing statements.

Disagree

Agree

=*| Strongly
N Disagree

&1 Agree

@ Strongly

CEN reflects the views of the community

CEN has s0 far had a limited influence over local decision
making

CEN should promote its role more clearly to local partners
and the community

CEN is having some success in influencing the decisions of
public service providers

Timing problems compromised the CEN’s credibility and
damaged their trust in the Local Strategic Partnership

CEN has too little influence on the main boards of the Local
Strategic Partnership

Holding public events in deprived neighbourhoods raises
community involvement

CEN members are not satisfied with their influence on the
Local Strategic Partnership

CEN should make its processes more transparent (e.g.
decisions on rejected grant applications and how
representatives are chosen)

Community and public sector members of the Local
Strategic Partnership have to manage tensions over trust
and power

Members of the CEN think their representatives have too
little influence on the Local Strategic Partnership

Funding the voluntary sector builds the confidence of
community groups

CEN can do mere to enhance its influence on the Local
Strategic Partnership

Final Comments

Yes

No

Wouid you like to receive feedback on the results of this questionnaire?

Wouid you be willing to participate in a further stage of the research?

If yes to either of these questions, please put your name and contact details below:

Name

Address of organisation

Telephone

Email
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APPENDIX D

PMF EXERCISE IN HARINGEY:
PROBING EARLY EXPERIENCES WITH THE CEN/LSP STRUCTURES

Probes

Responses

Communication and Information

Dees the CEN have up to date information
about the valuntary ond community sector
especially activity in deprived
neighbaurheads?

Clearer infarmation needed - autreach work
required

Need to map yeuth provision

Better contact with residents associations is
required

Calendar of meetings/ events is a good idea

Is opprapriate information effectively
distributed to the voluntary and community
sector ond local groups obout the CEN, its
role and the opportunities for invalvement?

Yes, via mailing system of HarCEN and its website
Expand mail auts - get partners o mail out too
Na tenant based groups - these need adding
Minutes of meeting should be available an the
HarCEN website

Is effective cammunication ensured within
the CEN?

Not really - no one is ever in the office

Mot fully

Need to serve community needs better
Communication two way process - organisations
need to inform HorCEN of other events
Greoter clority is required on the roles ond
responsibilities of the organisotions delivering
services on beholf of HarCEN

Organisational Capacity and Learning

How has the CEN developed its
orgonisationol structure and processes?

The orgonisationol structure of HarCEN largely
mirrors the statutory sector/ LSP structure,
possibly in order to enable HarCEN ta respond
quicker ta their demands.

Whot oppartunities cre pravided for CEN
members to develop skills and knowledge ta
porticipate ond engage with the network
and potentially the LSP?

BME organisations would take up training and
capacity building if they were supported with
expenses ond staff to cover their jobs to enoble
attendance

Focus on underlying problems e g. drug use
Effective representation courses and Race
Relation Amendment Act courses toilor mode for
specific interest graups provides apportunities ta
broaden knowledge and the skill base of the
sector ag a whole and in particular HerCEN
representatives,

How is the CEN relating to the LSP
including individual partners?

Representatives on HSP

HorCEN Forums feed inta the carresponding
thematic partnerships of the LSP via individual
representotives

HorCEN's structure mirrors the HSP, which con
anly help build the relationship between the two.
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More work is required on identifying what
voluntary sector partners can deliver in
partnership

Inclusivity

Is there a strategic actien plan to
encourage wider ranging involvement from
the voluntary and community sector and is
it implemented consistently?

Plan needed ta be clear obout rules of
engagement,

The Hard to reach must be identified and
enceuraged to participate

Mare must be done

First I have heard of this - Is there a published
strategic action plan to enceurage wider
involvement? And more impartantly if there is how
is it being implemented?

Is there an outreach strategy?

How far is the diversity of the community

reflected within the CEN and these acting/

speaking on its behalf?

What resources are available to help
neighbeurhood based and other community
groups e.g. those based around identity or
special interests take part in the CEN?

Representation and Accountability

Need to work with community groups thot werk
weekends

It is perhaps the best we could hope for -
reflects the community in se far that BME, women
and white Eurcpean individuals are present on the
board of the HSP

Community Chest and Community Learning Chest
funding

CEF and NRF

How are representatives selected frem
across a range of groups in the voluntary
and community sector?

HerCEN has a fairly wide range of CVO groups,
therefare threugh an election precess run by the
Electeral Reform Service- HarCEN members vote
for representatives thot they want to serve on
the HSP from their membership base or in some
cases they are co-opted into their pasition

How cre people being trained and
empowered to play an active role in the
CEN'S leadership to act on its behalf?

Post training support to enable us to keep up and
maintain enthusiasm is required

Coaching and peer mentoring helps

Existing representatives should mentor the new
representatives that come on board for a short
pericd until they are up ta speed

The effective representation course etc should be
made compulsery for representatives or those
wishing to stand as representatives.

How cre representatives briefed and
supperted to feed into the LSP and back to
the CEN and the wider community?

Meetings/ forums end threugh HarCEN
representatives on the HSP

Availability of decisions mede at these meetings
sheuld be made mare widely available. E.g. minutes
of meeting should be put on the HarCEN website
Do representatives complete a report sheet for
each thematic partnership meeting they attend,
which documents the action needed? These could
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be circulated ot HorCEN Members’ meetings, ond
posted an the website for Members to offer
suggestians etc.

A discussion board would aid this process

The LSP Context

Are there o sufficiently influentisl level
and renge of voluntery and community
sectar representation on the LSP?

Not usuclly the case with BME representatives,
The few thot get through generclly tend to lock
the skills ta cperate at that level

Possibly the ronge of representatiaon e.g. BME,
fcith and lacal resident assaciations are all
present on the LSP which are key groups GOL
identified that must be represented ot this level,
I would question the influence these graups
currently have beccuse aver the last yeor many
decisions had slready been made befare HerCEN's
was in aperation and being ot the strotegic level is
new to CVOs so the influence they hove will take
time to develop.

Are effective inductians, training ond
information provided far all veluntery and

cammunity sectar representatives an the
LSP?

Training provided for CVOs is sppropricte and
effective in building the knawledge base

Building Bridges training cauld be introduced as in
Enfield. This is joint training which laaks at the
relatianship between statutary bodies and CVOs
ond the work of the Local Compact

Do LSP decision-maoking processes include
valuntary and community sectaor
representatives in ¢ way thot ollows them
ta cantribute ond have o real influence?

Representctives ore ot the table for the first

time, but they do not always feel thst they are
involved in the decisian making process - mare

work is required here

Greater level of support systems need to be in
place pre ond past meetings

Are LSP partners supparting CEN wark ot
the neighbaurhead level?

Hespital and prison visits

Suppart services

Consultation ot the grassraots needed
Attendance ot forums would suggest so,

HarCEN'’s Influence and Impact

Has the CEN affected the ability of the
lacal community to argenise/ operote
effectively?

Perhops mode more orgonisstions aware = but
probobly toa early to tell,

Is the CEN helping the LSP to have ¢
positive af fect in deprived
neighbourhaods?

It is ottempting to reach aut ta groups that have
not been included or felt invalved in local activities
before, which can only be positive

Need to identify indicatars Yo measure the
effectiveness of this community perticipatian

Is +he CEN contributing effectively to the
LSP?

CENs existence and sctivities are criticol to the
develapment, representatian ond grawth of
marginalised groups,
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APPENDIX E

SOCIAL- ECONOMIC DATA OF THE CASE STUDY AREAS

Table 1: Ethnic Group and Country of Birth

Haringey (%) | Enfield (%)
Ethnic Group
All Peaple 216,507 273,559
British 45.3 61.2
Irish 4.3 3.1
Other White 16.1 12.9
Mixed
White and Black Caribbean 1.5 0.9
White and Black African 0.7 0.4
White and Asian 1.1 0.8
Other Mixed 1.3 0.8
Asian
Indian 2. 4.0
Pakistani 1.0 06
Bangladesht 1.4 1.3
Other Asian 1.6 1.9
Black or Black British
Caribbean 9.5 53
African 9.2 43
Other Black 1.4 0.8
Chinese or Other Ethnic Group
Chinese 1.1 0.7
Other Ethnic Group 2.0 1.0
Country of Birth
England 59.5 72.9
Scotland 1.6 1,0
Wales 1.1 0.7
Northern Ireland 0.7 04
Republic of Ireland 2.7 2.0
Other EVU Countries 3.8 2.3
Elsewhere 30.5 20.8

Source: 2001 Census Key Statistics hitp://neighbourhood. statistics.gov.uk


http://neighbourhood.statistics.gov.uk

Table 2: Migration

Migration Haringey | Enfield
All People 216,507 273,559
Who are migrants 36,336 31,606
Who moved into the area 17 670 12,810
from the UK

Who moved into the area 3,544 2,017
From outside of the UK

With no usual address one 4,328 2,921
year before Census

Who moved into the area 10,794 13,858
Fram gutside of the UK

Wheo moved into the area 20,397 14,808
from autside of the UK

All people in ethnic groups | 74,425 62,610
other than White

Who are migrants 10,820 9,872
Who moved into the area 3,873 3,995
from the UK

Who moved into the area 1,140 996
from outside of the UK

With no usual address one 1,711 1,134
year before Census

Who moved within the area 4,096 3,747
Who moved out of the area 5,549 3431

Source: 2001 Census Key Statistics hitp://neighbourhood. statistics.gov.uk

Table 3: Economic Activity
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Economic Activity

Haringey (%)

Enfield (%)

| Alt Peaple Aged 16-74 162,700 197,706
Economically Active
Part Time Employed 7.6 9.7
Full Time Employed 39.5 40.3
Self employed 3.0 9.0
Unemployed 5.8 4.1
Full Time Student 3.5 3.0
Economically Inactive
Retired 3.1 11.2
Student 8.2 6.4
Looking after hame/ family 7.2 74
Permanently sick/ disabled 5.2 4.6
Econamically inactive other 5.8 4.4
Unemployed

| Aged 16-24 19.2 20.6
Aged 50 and aver 141 18.2
Who have never worked 176 12.6
Long term unemployed 325 33.1

Source: 2001 Census Key Statistics http://neighbourhood.statistics.gov.uk



http://neighbourhood.statistics.gov.uk
http://neighbourhood.statistics.gov.uk




