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In what is called participatory democracy scholars and

practitioners have been calling for the involvement of citizens in decisions

that affect their lives. Citizens who emerge to participate in technically

complex, decision-making processes find that their involvement is often

minimized, disregarded, or neglected due to barriers such as specialized

scientific knowledge, inadequate or inaccurate information, among other

factors. Over the last three decades, attention has been given to technical

assistance to promote more informed citizen involvement. The goal of this

study was to understand the relationship between actively involved

citizens and technical assistance in the cleanup process by characterizing

the participation of actively involved citizens in the cleanup process,
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examining the effects of technical assistance, and identifying other

involved parties' perspectives about this relationship.

Twenty-one interviews were conducted with primary contacts

(citizens, government staff, the primary responsible parties, and technical

assistants) of the western region EPA-sponsored Technical Outreach

Services for Communities Program, technical assistance services offered

free of charge to disadvantaged communities.

Four key findings resulted from this study, namely: the

participation of citizens in the cleanup process is dynamic; technical

assistance does not necessarily lead to citizen's ability to influence

decisions; technical assistance's effects on citizens' capacity-building

resources are progressive and cyclical; and technical assistants take on

multiple roles. The study concludes that though technical assistance

operates within a system of relationships, it can extend citizen's capacity

to participate in technically complex decision-making processes in terms

of facilitating communication, cooperation, knowledge, and relations

between citizens and other involved parties.



© Copyright by Lisa J. Gaines
May 19, 2005

All Rights Reserved



Contaminated Communities: Actively Involved Citizens, Technical
Assistance, and the Cleanup Process

by
Lisa J. Gaines

A DISSERTATION

submitted to

Oregon State University

in partial fulfillment of
the requirements for the

degree of

Doctor of Philosophy

Presented May 19, 2005
Commencement June 2006



Doctor of Philosophy dissertation of Lisa J. Gaines presented on May 19,
2005.

APPROVED:

Major Professor, representing Environthental Sciences

Director of the Environmental Sciences Program

Dean of the fir; .School

I understand that my dissertation will become part of the permanent
collection of Oregon State University libraries. My signature below
authorizes release of my dissertation to any reader upon request.

Lisa Y Gaines, Author

Redacted for Privacy

Redacted for Privacy

Redacted for Privacy

Redacted for Privacy



ACKNOWLEDGEMENTS

I would like to thank my graduate committee for their help

throughout my doctoral program. In particular, I would like to thank my

major professor and honorary third grandfather of Eva, Gordon Matzke,

and Denise Lach for all of their support, encouragement, and guidance.

Many thanks to my boss, Aaron Wolf, for allowing me such great leeway

at work to finish my dissertation, and welcoming me bringing Eva on

international work trips. I'd also like to extend my gratitude to the people

who took the time out of their busy lives to give me the privilege of

interviewing them for this dissertation. Thanks to my mom and dad for

their continuous "Atta girl !" to me. Last but not least, I want to thank my

husband and daughter for their love and encouragement, and for giving me

the space and time to complete this dissertation.



TABLE OF CONTENTS

Page

Chapter 1: Introduction 1

1.1 Introduction 1

1.2 Goal and Objectives 4

1.3 Significance of the Study 5

1.4 Background and Context 6

1.4.1 The Cleanup Process 7

1.4.2 Community Involvement at Cleanup Sites 9

1.4.3 Technical Assistance for Communities 12

Chapter 2: Literature Review 18

2.1 Chapter Overview 18

2.2 Participatory Democracy 19

2.3 Factors Shaping the Participation of Involved Citizens 22

2.3.1 Citizen Motivations and Style of Participation 23

2.3.2 Capacity-building Resources 28

2.3.3 Approaches to Assessing Risk 42

2.4 Summary 50

Chapter 3: Methods 52



TABLE OF CONTENTS (Continued)

Page

3.1 Approach 52

3.2 Methods 54

3.2.1 Sampling Procedure 54

3.2.2 Data Collection 57

3.2.3 Data Analysis 60

3.3.4 Description of the Sample 63

Chapter 4: Findings and Discussion 66

4.1 Chapter Overview 66

4.2 Participation is Dynamic 68

4.2.1 Developmental Continuum of Participation 69

4.2.2 Citizen Concerns 78

4.2.3 Trust in Government 81

4.2.4 Style of Participation (Approaching the Process) 88

4.2.5 Illustration of Citizen Progression through the Continuum.. 90

4.3 Technical Assistance Does Not Necessarily Lead to Citizens'

Ability to Influence Decisions 94



TABLE OF CONTENTS (Continued)

Page

4.4 Technical Assistance's Effects on Citizens' Capacity to

Participate are Progressive and Cyclical 100

4.4.1 Human Resources 104

4.4.2 Technical Resources - Citizen Learning 109

4.4.3 Legitimacy 113

4.4.4 Network and Structural Resources 118

4.4.5 Financial and Experiential Resources 123

4.5 Technical Assistants Perform Multiple Roles 132

Chapter 5: Summary and Conclusions 146

5.1 Overview 146

5.2 Summary of Findings 147

5.3 Implications of Study 152

5.4 Limitations of Study 157

5.5 Future Research 158

5.6 Conclusions 159

References 160



TABLE OF CONTENTS (Continued)

Page

Appendices 169

Appendix A: Citizen Group and Site information 170

Appendix B: Recruitment Script 175

Appendix C: Informed Consent Form 176

Appendix D: Interview Guide 178

Appendix E: Participant Background Information 182



LIST OF FIGURES

Figure Page

Community Involvement Activities at Superfund Sites 10

Developmental Continuum of Participation 73

Citizen Statements about Government 83

Number of Statements Pertaining to the Social Effects of
Technical Assistance on Capacity-building Resources 103

Effects of Technical Assistance on Participation 127

Role of Technical Assistant with Procedurally-oriented Citizens... 140

Role of Technical Assistant with Transitional Phase Citizens .141

Role of Technical Assistant with Cleanup-oriented Citizens 142



LIST OF TABLES

Tables Page

Criteria for Selecting Communities for the TOSC Program .16

Social and Substantive Benefits of Participatory Democracy
in Environmental Decision-making 22

Capacity-building Resources and Their Social and Substantive
Characteristics 41

Approaches to Assessing Risk .47

Factors Shaping How Actively Involved Citizens Participate.. .51

Number of Statements Regarding Citizen Concerns about the
Contaminated Site . .80



LIST OF ACRONYMS

CAG Citizen advisory group

CERCLA Comprehensive Environmental Response,
Compensation and Liability Act

EPA U.S. Environmental Protection Agency

NPL National Priorities List

PAISI Preliminary assessment/site inspection

PRP Primary responsible party

PCE Perchioroethylene

RAB Restoration advisory board

RD/RA Remedial design/remedial action

RIIFS Remedial investigation/feasibility study

ROD Record of decision

SACM Superfund Accelerated Cleanup Model

TAG Technical Assistance Grant

TOSC Technical Outreach Services for Communities



DEDICATION

To
Jon and Eva Corinne



CONTAMINATED COMMUNITIES: ACTIVELY INVOLVED
CITIZENS, TECHNICAL ASSISTANCE, AND

THE CLEANUP PROCESS

Chapter 1: Introduction

Contaminated community - Any residential area located within the
identjfied boundaries for a known exposure to some form ofpollution.

Whether or not residents share a similar political, geographic, or social
environment, the discovery of a toxic threat provides a basis for a new and

shared identity that effectively defines a community of interest among
those residing in the boundaries of contamination

(Edeistein, 1988:6).

1.1 Introduction

In what is called participatory democracy, scholars and

practitioners have been calling for shared decision-making with citizens in

decisions that affect their lives. Participatory democracy, or what some, in

relation to local environmental issues, have called "civic

environmentalism" (Layzer, 2002), has been touted to heal many of the

ills of traditional decision-making in environmental policy. Despite the

normative, instrumental, and substantive arguments supporting involving

citizens in decision-making, there is general agreement that involvement

efforts have been inconsistent in providing social or substantive benefits

(Fiorino, 1990; Kathlene and Martin, 1991; Cohen, 1995; Day, 1997;

Bunsenb erg, 2000; Williams et al., 2001; Layzer, 2002).
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Nonetheless, contaminated sites affect communities across the U.S.

and citizens are increasingly demanding involvement in their management

and cleanup. Numerous laws and policies provide the foundations for

involving the public in protecting human health and the environment,

however with the discovery and announcement of a contaminated site,

citizens of the affected community find themselves involved in complex

technical and institutional contexts in which many lack experience

(Edeistein, 1988).

Citizens who emerge to participate in technically complex, policy

and decision-making processes find that their involvement is often

minimized, disregarded, or neglected due to barriers such as specialized

scientific knowledge, inadequate or inaccurate information, among other

factors (Amstein, 1969; Hadden, 1981; Edelstein, 1988; Stratman and

Boykin, 1995; Cohen, 1995; Day, 1997; Bunsenberg, 2000). Relevant

information is a vital resource that can transform prospects not only for

actively involved citizens, but also for the participation of the broader

community; yet, information alone is not enough. It also requires the

ability to interpret and apply it, which in itself involves considerable

investment. Without specialized skills, citizens are at a disadvantage in

trying to confirm or challenge the claims made by government and

primary responsible parties (NRC, 1996).
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Over the last three decades, attention has been given to technical

assistance to promote more informed citizen involvement (Arnstein, 1969;

OECD, 1979; Hadden, 1981; Edeistein, 1988; Cohen, 1995; Bunsenberg,

2000). Despite the role technical assistance can play in fostering

conditions that strengthen citizens' ability to plan and implement their

initiatives, few studies have specifically examined the relationship

between actively involved citizens, technical assistance, and the hazardous

waste management process - particularly the cleanup process.

A review of the various literatures reveals compelling gaps in this

area. First, there is little consensus about how actively involved citizens

can effectively participate in the cleanup process. Second, most of the

research focusing on the participation of actively involved citizens in

contaminated site cleanup is case studies, and such case studies tend to

focus on the perception of the improvement of citizen participation (i.e., if

citizens felt better about having the opportunity to participate), theprocess

of participation (i.e., if a priori goals of participation were met), or in some

cases if conflict was reduced as a result of participation (Cohen, 1995).

Third, studies of the role of third-party, technical assistance efforts are

lacking. Fourth, though minority and low-income communities bear a

disproportionate burden of hazardous waste sites, how technical assistance

facilitates the participation of actively involved citizens in these

communities has not been addressed.



Cohen (1995) suggests that a more thorough examination of the

effects of technical assistance on the participation of actively involved

citizens is needed and concludes that after decades "of diverse attempts to

involve citizens at all levels of decision-making, it is time to measure

whether the provision of technical assistance enhances citizen

participation..." (p. 132). He also suggests that a more extensive and

systematic study of the relationship among technical assistance, the

participation of actively involved citizens, and policy changes would be

worthwhile.

This study proposes to address these shortcomings by exploring

the relationship between actively involved citizens, technical assistance,

and the cleanup process. More specifically, this research will examine this

relationship within the context of the western region, EPA-sponsored

Technical Outreach Services for Communities (TOSC) program.

1.2 Goal and Objectives

The goal of this study was to understand the relationship between

the participation of actively involved citizens (henceforth citizens) and

technical assistance in the cleanup process. To achieve this goal, twenty-

one interviews were conducted with primary contacts (citizens,

participating government staff, the primary responsible parties (PRPs), and

technical assistants) of the western region EPA-sponsored Technical

4



Outreach Services for Communities (TOSC) program. The objectives

were to:

Characterize how citizens participate in the cleanup process based

on citizens' motivations and style of participation (citizen

concerns, citizen trust in government, and citizen style of

participation);

Examine the effects of technical assistance on citizens'

involvement in the cleanup process, paying particular attention to

citizens' capacity to participate; and,

Identify the perspectives of other involved parties to provide a

broader understanding of the phenomena, with respect to technical

and cultural approaches to assessing risk.

1.3 Significance of the Study

This study extends the case study research of Cohen (1995),

Bunsenberg (2000), and Teske (2000), and further examines Arnstein's

(1969) hypothesis that technical assistance would enable actively involved

citizens to participate more effectively in the policy process, by examining

the link between the style in which actively involved citizens participate in

the cleanup process and the social and substantive effects of technical

assistance. It explores the degree to which citizen's capacity to participate

might be facilitated or extended (Webler, 1999 as cited in Fischer,

5
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2000:144), by examining how technical assistance interacts with other

capacity-building resources (or lack of) that citizens have available or can

acquire to contribute to their capacity to collaborate, facilitate action, and

sustain their initiatives (Cottrell, 1977; Gray, 1985; Wood and Gray, 1991;

Rich et al., 1995; Poole, 1997; Press, 1998; Nelson, 1998; Wondolleck and

Yoffee, 2000; Labonte and Laverack, 2001; Steelman and Carmin, 2002).

This study also provides an excellent opportunity to examine the interplay

of current trends in citizen involvement in the cleanup process, the role of

technical assistance, and the perspectives of other involved parties about

the relationship between technical assistance and the participation of

involved citizens in the cleanup process.

1.4 Background and Context

Commonly known as "Superfund", the Comprehensive

Environmental Response, Compensation, and Liability Act of 1980

(CERCLA) provides the nation with its primary means of cleaning up the

nation's most serious hazardous waste sites. Although not all hazardous

waste sites make it to the National Priorities List (NPL), states across the

country have voluntary and mandatory cleanup programs and pursue

processes based on those of the Superfund program to clean up

contaminated sites within their borders. For this reason, the objectives of

this section are threefold: to provide a brief overview of the general



cleanup process, based on the Superfund process; to review the EPA

policies for community involvement within the cleanup process; and to

describe the context in which this specific research is being conducted -
the Technical Outreach Services for Communities (TOSC) Program.

1.4.1 The Cleanup Process

The cleanup process, be it part of the Superfund program or any

state-run cleanup program, involves the removal, treatment, and/or

disposal of contaminants at a site, and then the remediation of the site to a

condition that poses minimal risk to human health or the environment,

depending on desired use of the site. This process consists of five

milestones, which are primarily based on complex technical information -

site discovery, preliminary assessment/site inspection (PA/SI), remedial

investigation/feasibility study (RI/FS), record of decision (ROD), remedial

design/remedial action (RD/RA), and completion phases of the cleanup.

The cleanup process begins with reporting the discovery of a

hazardous waste problem, which can be done by anyone. Upon

identification of a potentially contaminated site, the regional EPA office in

which the site is located determines whether the site poses an immediate

threat to human health or the environment that necessitates urgent

"removal" action - the highest priority in evaluating a hazardous waste

7
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site. Following the discovery phase, a preliminary assessment/site

inspection (PA/SI) phase is implemented.

The preliminary assessment is generally a review of documents

such as site records, permits, pathway data, target data, and land titles to

establish past activities at the site (EPA, 2002). Then during the site

inspection, the EPA inspects the site, reviews existing data, and might

interview local community members to learn about the history and the

effects of the site on the community. This information gathering is done to

establish whether or not the site will be placed on the National Priorities

List (NPL) and to determine if and what type of action or cleanup

procedure is necessary. If the site qualifies for cleanup through the

Superfund program, the EPA decides if the site will be scheduled for a

short- or long-term cleanup.

Once the site is listed, the EPA conducts a remedial

investigation/feasibility study (RI/FS) - detailed technical studies on the

nature and extent of the waste at the site, and possible remedies. The

RJIFS details multiple, available cleanup methods and recommends the

one most appropriate. Based on the RI/FS, a record of decision (ROD) is

written to identify and explain the chosen cleanup method. After signing

the ROD, the EPA begins implementing the remedial design (RD) phase

of the cleanup, by which the cleanup method is adapted to site-specific



conditions. Then during remedial action (RA), the site is actively cleaned

up using the selected method.

Working though the complexity of the cleaning up a contaminated

site is a lengthy process of about fourteen to eighteen years (Dearing et a!,

1996). Throughout this process, the Comprehensive Environmental

Response, Compensation and Liability Act (CERCLA) and other

regulations require EPA to provide avenues for involving the local

community.

1.4.2 Community Involvement at Cleanup Sites

In the broader sense, numerous regulations and laws that direct the

EPA's actions mandate them to conduct specified community involvement

activities. These mandates stipulate that the EPA must, for instance, notify

the public, hold public meetings or comment periods; provide access to

information; or provide other opportunities for the public to be involved in

EPA decisions. For instance, Figure 1 illustrates when specified

community involvement activities are to take place with regard to each of

the abovementioned cleanup milestones.

9
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In December 2000, the EPA drafted its first agency-wide public

involvement policy since 1981 to accommodate new and expanding public

involvement regulations and techniques (EPA, 2000). Through

implementing this policy, the EPA intends to: enhance public involvement

activities; improve public understanding of the EPA' s mission, processes,

and roles; promote public trust in the agency; and improve the quality of

decisions, among other intentions.

The term "public involvement" in this policy is used in the

broadest sense of involving the public, in all of its nomenclature - "public

participation", "stakeholder involvement", "community involvement",

"citizen participation", and "citizen involvement" - and is used to cover

"the full range of actions and processes that the EPA uses to engage the

public in the Agency's work" (EPA, 2000:82337). A central feature of this

policy is the six basic functions that the EPA considers necessary for

effective public involvement in any decision or activity, one being to

consider providing financial or technical assistance to the public to

facilitate involvement (EPA, 2000). This basic function is of particular use

to involving local communities in complex, technical decisions such as the

cleanup process. The goal of this function is to assist those who do not

have the resources to secure the technical assistance or the funding to

obtain it that would allow them to effectively contribute to the decision-

making process in a timely manner. The
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assumption that this recommendation is based on is that providing such

assistance can improve the quality of involvement.

Specific to the cleanup process, community involvement is the

term the EPA uses "to identify its processes for engaging in dialogue and

collaboration with communities affected by Superfund sites. . . {and] is the

vehicle EPA uses to get community concerns and interest to the decision-

making table" (EPA, 2002:3). The purpose of the Superfund's Community

Involvement Program is "to provide the mechanism through which the

EPA and community can work collaboratively on a good solution to the

hazardous waste problem confronting that community" (EPA, 2002:7).

1.4.3 Technical Assistance for Communities

Over the last several years, federal and state agencies have been

funding or providing technical assistance programs as a means to improve

and enhance community involvement in the hazardous waste management

process. In considering the provision of technical assistance to facilitate

involvement, the EPA sponsors three technical assistance programs - one

of which provides the context for this research, the Technical Outreach

Services for Communities (TOSC) Program. This section offers a brief

overview of the TOSC Program.

The rationale and structure of the Technical Outreach Services for

Communities (TOSC) Program do not come in isolation of larger EPA
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activities (Dearing et al., 1996). At that time, there was a movement

toward dealing with disadvantaged communities through community

outreach - sources outside of the EPA (Williamson, 2005). This was

embedded into the Superfiind program because of EPA's experience of

having EPA official's essentially kidnapped until the citizens of Love

Canal got responses to the questions they had about the contaminated site

and the effects on the citizens.

To speed up the lengthy cleanup process, the Superfund

Accelerated Cleanup Model (SACM) was created, which relies on

Regional District Teams to assess the potential of sites to require action

within five years and to assess the site for five years following the

elimination of public health and environmental threats. Communities with

sites on or proposed for the NPL were eligible to compete for Technical

Assistance Grants, with initial three-year grants of up to $50,000.

The Technical Assistance Grants (TAG) Program was designed to

provide communities the financial means to hire their own technical

assistants, which in turn would allow the community to conduct their own

technical reviews, offer proposals, and verify EPA actions. The underlying

assumption was that if communities understood the EPA's technical

rationale for cleanup decisions, then the existence of a TAG Program

would help to develop and maintain a positive relationship between the

EPA and communities. However, with the expedited SACM decision-
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making process, site remediation would begin years before a site is

considered for the NPL listing and thus leave communities ineligible for

TAGs (Dearing et. al., 1996). Ensuring more informed, early involvement

before sites are considered for listing on the NPL, and even if they were

not, became the rationale for the TOSC Program.

A number of meetings with EPA headquarters and EPA regional

office staff were held to discuss the need to provide technical assistance to

communities that were ineligible for the TAG Program (Dearing et. al.,

1996). To satisfy the working group's concern with perceived credibility,

and believing that universities had more credibility than government

agencies in providing technical assistance, the working groups decided to

use the five regional, EPA-sponsored Hazardous Substance Research

Centers and their affiliated universities to provide technical assistance to

communities affected by contaminated sites. Universities were seen as

being best suited to fulfill this purpose because of their independence,

technical expertise, research capabilities, and experience in providing

similar extension services to communities.

Thus, based on the principle that an understanding of the

underlying technical issues is a basic requirement for meaningful citizen

participation in the decision-making process, the primary function of

TOSC is to bring university educational and technical resources to

contaminated communities. More specifically, TOSC' s aim is to create
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and sustain the capacity for infonned citizen involvement in communities

affected by contaminated sites. In other words, TOSC aims to empower

citizens to participate substantively in the decision-making process

regarding their hazardous substance problems. Empowerment in this

program is based, implicitly at least, on an increased capacity to

participate, not in a shift in authority or decision-making responsibility.

The national TOSC Program has several criteria that must be met

by a community in order for it to be eligible to use TOSC (Table 1),

though each regional TOSC has the discretion to select the communities

with whom it will work. For instance, in the western region, TOSC

technical assistants have been working with a community group at a

contaminated site where a lawsuit has been filed.



National TOSC Program webs ite. 2002. http://www.toscprogram.org/tosc-
overview. html

In 1993, all five regional Hazardous Substance Research Centers

began to implement the TOSC Program as a pilot program. To date, the

national TOSC Program has served over 200 communities nationwide.

This research was conducted in the western region TOSC Program, which

is affiliated with EPA Regions 9 and 10. EPA Regions 9 and 10 support

16

Table 1: Criteria for Selecting Communities for the TOSC
Program

Communities will be more likely to be selected :t
There is verification of the presence of hazardous or toxic
contamination at the site in question
The community has environmental justice issues and human
health protection issues
There is a high level of community interest
The community is organized (a community group has formed)
Multiple sources make a request for assistance
The community can benefit from educational efforts
The potential exists for TOSC to provide assistance early
enough in the process to be meaningful

Communities are less likely to be selected if.'
Other sources of technical support are available or in hand
(i.e., a Technical Assistant Grant, a Technical Assistance for
Public Participation Grant, etc.)
There is low community interest and poor organization
The request for technical assistance is unfocused or requested
by a single individual
There is extreme polarization or a lawsuit
Assistance would be provided too late in the process to be
meaningful
TOSC is unable to address specific community needs because
of technical impracticality or lack of expertise
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the western states and territories of Alaska, Arizona, California, Guam,

Hawaii, Idaho, Mariana Islands, Micronesia, Nevada, Oregon, Samoa, and

Washington. The majority of the western region TOSC's work, however,

has been done with the western states of Arizona, California, Oregon, and

Washington.

From 1996 to 2004 the western region TOSC has worked with 50

communities to varying degrees. Work with communities is begun with

the development and signing of a letter of agreement between TOSC and

the communities. A letter of agreement typically states the intent of the

partnership between the community and TOSC and the commitments

made by each. The letter of agreement also serves to provide a clear

understanding of the activities, plan of action, and limitations of TOSC

involvement.

At the time of the research, TOSC had been working with 35

communities, however, based on the study selection criteria (see Chapter

3)15 communities were selected as potential participants for the study.



Chapter 2: Literature Review

2.1 Chapter Overview

The purpose of this literature review is to lay out a conceptual

framework for the study, which draws on the citizen participation, risk,

collaboration, and community development literatures. The first section

sets the stage for this research within the broad theoretical framework of

participatory democracy. Cast within this framework, the remaining

sections are honed to focus, not so much on the outcomes of participatory

democracy, but rather how citizens operate within the parameters of

participatory democracy in environmental risk issues.

More specifically, the second section looks at involvement within

environmental risk issues, particularly focusing on factors shaping how

actively involved citizens (henceforth citizens) participate in the cleanup

process. The next section looks at the role of technical information and

assistance, and examines several literatures to identify core capacity-

building resources that citizen groups need to facilitate their ability to

participate in technically complex decision-making processes. The final

section discusses how risk is a rich concept bounded by the technical and

cultural rationalities of those framing the risk situation.

18
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2.2 Participatory Democracy

In what is called participatory democracy, scholars and

practitioners have been calling for the involvement of citizens in decisions

that affect their lives. In its 1996 report, Understanding Risk, the National

Research Council argued that involving citizens "is critical to ensure that

all relevant information is included, that it is synthesized in a way that

addresses parties' concerns, and that those who may be affected by a risk

decision are sufficiently well informed and involved to participate

meaningfully in the decision" (NRC, 1996:30).

Participatory democracy is touted to heal many of the ills of

conventional, technocratic decision-making in environmental policy.

The social, or instrumental (Fiorino, 1990), arguments for participatory

democracy are that involving citizens in environmental decisions can

resolve a number of problems emerging in environmental decision-making

processes including, citizens' lack of basic knowledge about many

environmental issues; policymakers' inadequate consideration of public

values and preferences in making regulatory decisions; the unexplored

opportunities to correct mistakes or find different solutions; a distrust of

government to protect human health and the environment; and, a

prevailing "culture of conflict" (Fiorino, 1990; Day, 1997; Bierele, 1999).

In other words, if communities are permitted to meaningfully contribute to
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decisions and all stakeholders are involved early in the process then such

collaborative decision-making strategies should produce more satisfactory

and longer-lasting solutions than those reached through traditional, top-

down processes (Fiorino, 1990; Fischer, 2000). The underlying rationale is

that collaboration fosters trust, deliberation, and cooperation instead of

conflict and suspicion over policy decisions.

The literature also points to participatory democracy's substantive

benefits. In short, citizens see problems, issues, and solutions differently

than experts. If citizens have sufficient technical information as well as the

capacity to interpret that information, their involvement can lead to better

solutions to environmental problems than those generated by typical

regulatory processes.

Arnstein (1969) defined citizen involvement as a "categorical term

for citizen power" and that without a redistribution of power, participation

is "an empty and frustrating process for the powerless" (p. 216).

Arnstein's "ladder of citizen participation" is a model of the degrees of

participation that citizens have in decision-making. For instance, the lower

rungs of the ladder represent manipulative or co-opted non-participation;

the middle rungs represent token participation; and the top three rungs

represent degrees of citizen power for substantive participation and

decision-making clout. Arnstein argues that citizens participate effectively
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only at the top three rungs of the ladder in which they have the ability to

influence the outcome of a plan or affect policy change.

Citizens being able to influence decision-making and policy

changes has been at the forefront of much of the literature regarding the

success of citizen involvement; however, the ability to participate

meaningfully does not necessarily translate into the ability of citizens to

influence decision-making (Cohen, 1995). Campbell and Marshall (2000)

contend that Arnstein' s model implies that participation is not effective if

actively involved citizens or the broader affected community participate at

any rung on the ladder that does not achieve policy change. What must be

considered is that participation in policy decisions can take many different

direct and indirect forms as citizens' objectives for their involvement can

range from building awareness to shared decision-making to policy

determination. Essentially, ideal participatory democracy should enable

citizens to shape the decisions that affect their lives while empowering

them both socially and politically (Laurian, 2004).
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Despite the arguments supporting participatory democracy and

problems it is meant to address, there is general agreement that

involvement efforts have been inconsistent, less than adequate to influence

decision-makers, and difficult to implement effectively as they often result

in decisions that are vulnerable to legal and political changes (Fiorino,

1990; Kathiene and Martin, 1991; Cohen, 1995; Day, 1997; Bunsenberg,

2000; Williams et al., 2001).

2.3 Factors Shaping the Participation of Involved Citizens

The difficulties of trying to promote improved citizen involvement,

be it of actively involved citizens or the larger affected community, in

technically complex policy issues should not be underrated. Technical

issues, such as those involved in hazardous substance cleanup processes,

present a few special problems. Not only do these problems relate to their

Table 2: Social and Substantive Benefits of Participatory
Democracy in Environmental Decision-making

Social benefits
increased citizen knowledge about environmental issues
improved policymaker considerations of citizen values and
preferences
more opportunities to correct mistakes and/or find alternatives
increased citizen trust in government
reduced conflict

Substantive benefits
better solutions to environmental problems
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complexity, their uniqueness in the local context, and the obstacles that

citizens face when participating in tecimically complex issues, but also to

the difficulties of adapting traditional patterns of decision-making to meet

the demand for more citizen involvement (OECD, 1979; Rich et al, 1995).

Notwithstanding, cleanup sites with the distinction of being a high priority

can take as long as 18 years to complete the entire cleanup process

(Dearing, 1996).

Given the social and substantive benefits that the participation of

citizens is supposed to yield, a review of several bodies of literature point

to three broad factors that need to be considered when trying to understand

the relationship between actively involved citizens, technical assistance

and the cleanup process. These factors are citizens' motivations and style

of participation, the capacity-building resources that citizens have (or not)

to facilitate their participation, and the different approaches that citizens

and experts take to assess risk.

2.3.1 Citizen Motivations and Style of Participation

Hird (1993) suggests that there is no clear theoretical explanation

of how citizens will respond to the identification and cleanup of hazardous

waste sites in their communities. The literature does, however, point to

various patterns in the participation of actively involved citizens in

technically complex policy issues.
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For citizens that emerge in response to hazardous wastes, actively

involved citizens tend to be a very small core of the citizen group, and

core members join the group early (Quarantelli, 1989); women are

prominent in the leadership and the core and are likely to be less versed in

technical knowledge (Levine, 1982; Edeistein, 1988; Quarantelli, 1989;

Freudenberg and Pastor, 1992); citizens in the lowest socioeconomic level

are seldom involved and are rarely in the core of more active membership;

and minorities are very poorly represented, though more often reside near

or around hazardous waste sites (Quarantelli, 1989). Actively involved

citizens also are known to typically reject the technical findings of risk

analysts and they question how the problem is understood and defined

(Levine, 1982; Brown, 1992; McAvoy, 1999; Fischer, 2000).

Once people decide to become involved, the literature suggests a

number of factors that can influence how they participate. Some of these

factors are outside the control of the involved citizen - for example social

biases such as cognitive biases (i.e., the willingness of the agency staff to

allow citizens to have some influence) and personality conflicts, among

others. Some of these factors the actively involved citizen is capable of

changing - including citizen concerns, views of government, and their

style of (or approach to) participation. The following subsections describe

the latter type of factors.
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Citizen Concerns

Proponents of cleanup strategies often remain convinced that a

technically-based decision process can identify potential alternatives that

provide low risk to the public and the environment, though rarely are the

probability and consequences of a potentially adverse event the only

factors influencing citizens' responses to cleanup strategies (Fischer,

2000). When participating in the cleanup process and when assessing the

process itself and cleanup strategies, citizens have a wide spectrum of

concerns.

Feldman and Hanahan (1996), in their study of public perceptions

regarding a radioactively contaminated site, found that citizens of the

affected community were concerned about issues related to the

environment, health, and citizen involvement processes. They also

reported that the most frequently cited additional concerns were the impact

of site on future generations, the need for greater public education about

site hazards, the need for better assessment of the site's risks to health and

the environment, and avoidance of generating additional contaminants in

the remediation process. Other studies have shown similar results

(Zimmerman, 1989; Stratman and Boykin, 1995; Adeola, 2000).

Research has also shown that citizens are interested in knowing the

potential for control, trust in the responsible institutions, justice, stigma,
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perceptions of influencing change, the moral responsibility of government,

participatory government, and how benefits are articulated (Slovic, 1987;

Krimsky and Plough, 1988; Zimmerman, 1989; Freudenberg and Pastor,

1992; Vaughn, 1995; Satterfield and Levin, 2002). Citizens also want to

know how conclusions are reached, whose interests are at stake, if the

process reflects a hidden agenda, who is responsible, and what protection

they have if something goes wrong (Fischer, 2000; 137).

In a study on the public acceptability of hazardous waste

management service alternatives, Zimmerman (1989) observed that

citizens of affected communities were more sensitive to how sites were

analyzed than to how the sites were managed. In essence, citizens have

concerns that range from the least to the most policy relevant, though all

concerns are real.

Trust in Government

Trust is fragile in that it is slowly built but quickly destroyed

(Slovic, 2000). Scholarly research (Finsterbusch, 1989; Freudenberg and

Pastor, 1992; Feldman and Hanahan, 1996) has also shown that the public

is in what Slovic (1991) calls a crisis of confidence - "a profound

breakdown of trust in scientific, governmental, and industrial managers of

a particular risk" (p. 81). Slovic (2000) also argues that trust-destroying
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events - such as lies, mismanagement, or discovery of errors - are more

noticeable than trust-building ones which are more often indistinct.

Poortinga and Pidgeon (2003) confirmed this state of distrust in a

study of the levels of trust in government regulation across five dissimilar

risk contexts. They found that in spite of the very different risk cases, how

people perceived government and its policies toward risk regulation were

quite similar - a lack of government endorsement across all risk cases.

Their research also showed two components to trust: general trust, which

incorporates aspects such as competence, care, fairness, and openness; and

skepticism, which includes integrity, credibility, and reliability.

Perceptions of and reports of government behavior are also noted

to influence citizens' perceptions of risk and hence how they participate

(Johnson and Sandman, 1993; Rich, 1995; Fischer, 2000; Shindler, 2000).

For instance Brandon and Sandman (1993) provided evidence that the

behavior of an agency (or how it is reported to behave by citizens) is at

least as critical for public perceptions of risk and agency performance as

what it says. Findings from their study suggest that one way in which

citizen-expert conflict can be reduced is by agency staff demonstrating

respect for citizen concerns.
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Style of Participation

Style is also important in determining the overall orientation of

one's participation. And like citizen concerns, citizens' style of

participation can span a wide spectrum. Luton (1996), in his study of local

participation in Spokane's solid waste policy, developed a typology of

citizen participation based on citizens' style of participation rather than

levels of participation imposed on them from institutional authorities.

Luton's typology includes: co-opted participants who are most concerned

with political efficacy and tend to support and work for the agenda of

governing officials; prudent participants who are most concerned with

policy impact, try to maintain good relations with governing officials but

are willing to conflict with them, and have their own agenda but are

willing to compromise; and confrontational participants who are most

concerned with policy determination, do not expect to have good relations

with government, and have a substantive agenda but are unwilling to

compromise.

2.3.2 Capacity-building Resources

Studies in the areas of collaboration and organizational

development (Gray, 1985; Wood and Gray, 1991), community-based

natural resource management (Nelson and Weschler, 1998; Press, 1998;

Wondolleck and Yaffee, 2000; Steelman and Carmin, 2002),
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empowerment and local environmental hazards (Rich et al., 1995) and

community health education and promotion (Cottrell, 1977; Labonte and

Laverack, 2001) have been conducted to identify core elements of

capacity-building at the individual level, the group or organizational level,

and the community level. That is, they have examined conditions that

foster or hinder an individual's or group's ability to effectively plan,

implement, and maintain their initiatives (Poole, 1997). This section

discusses several proposed core elements of capacity-building as they

relate to technically-complex, environmental decision-making processes.

Technical Resources: Technical Information and Assistance

Access to information and the resulting ability to question the data

used to legitimize decisions is the basis of power and influence. Many

scholars have argued that technical knowledge is a prerequisite for

substantive involvement of citizens in policy decisions with technical

dimensions (Arnstein, 1969; Nelkin, 1979; OECD, 1979; Day, 1997). To

argue that citizens do not have the capability to participate because they

lack technical resources does not mean that they are unable to do so. The

first challenge is to explore the degree to which citizen's capacity to

participate might be facilitated or extended (Webler, 1999 as cited in

Fischer, 2000:144).
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Arnstein (1969) also argued that actively involved citizens would

be able to participate more effectively (particularly having the ability to

influence decisions and outcomes) if they had access to resources, such as

technical assistance, to enable them to be involved in technically complex,

and consequently inaccessible, decisions. Other authors have similarly

argued that funding for technical assistance could play a crucial role in

enhancing citizen understanding of the technical dimensions of policy

issues and in advancing more informed policy proposals (Hadden, 1981;

Nelkin, 1979; NRC, 1996).

Beyond a few general findings, few researchers have begun to

chart the critical role that technical assistance can play in the participation

of actively involved citizens (citizens), and fewer studies have examined

this relationship. In most studies, technical assistance is a subset of

information within broader studies. For instance, Brown (1992, 1993)

suggests that in the context of "popular epidemiology", actively involved

citizens tend to act in nine progressive stages, one of which is bringing in

and utilizing technical experts on their behalf. In a national study of 242

community groups involved in environmental health issues, respondents

reported that extensive and helpful interactions with scientists assisted

them in meet their goals (Freudenberg, 1984). Case studies have noted that

technical assistance can provide decision-makers with quality assurance
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1988).

Researchers have implied that having technical assistance available

for citizens might help remedy industry and government's ability to use

their resources to dominate the scientific discussion (Levine, 1982;

Freudenberg, 1984; Edeistein, 1988; NRC, 1989, 1996; Bergmann-Baker

and Baker, 1996). Actively involved citizens in Aspen, Colorado, skeptical

of the site analysis for the cleanup of toxic lead mine waste of Smuggle

Mountain, called for an unparalleled third-party review of EPA's risk

assessment and remediation plan (Stratman and Boykin, 1995).

Furthermore, researchers have concluded that technical assistance

has provided citizens credibility and helped gain access to government

officials (Freudenberg, 1984). Satterfield et al. (2000), in a study of a

contaminated site and its link to stigma in the affected, predominantly

African-American, southern community, found that 75 percent of the

study respondents believed that the EPA did a poor job of "testing for

contaminants in the neighborhood" (p. 80). Citizens were able to get a

technical assistant provided on their behalf to review the EPA assessment.

The technical assistant concluded that the EPA' s assessment excluded

important pathways of contamination - the pathways that citizens had

mentioned previously but were ignored. As a result, the EPA reassessed

the site and responded to the citizens' concerns. Additionally, citizens of

31
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this community also believed that the EPA's procrastination in distributing

knowledge about the contaminants and delaying the cleanup process was

attributed as racist motives (Satterfield et al., 2000).

In a case study of the effectiveness of public participation in

contaminated sites, Bergmann-Baker and Baker (1996) conclude that

factors of success included citizens having access to all information and

having access to independent expertise, and that technical assistance was

"one of the redeeming features of the whole process" (p. 193).

Recent research has shown that the effects of technical assistance

on citizens' ability to influence policy decisions are inconsistent (Cohen,

1995; Bunsenberg, 2000; Teske, 2000). Studies with a primary focus on

technical assistance also report that though important, it has done little, if

anything, to considerably boost citizen influence in decision-making

(Cohen, 1995).

Bunsenberg (2000) conducted a study of a regional citizen

advisory council that had extraordinary access to financial and technical

assistance to improve its effectiveness in overseeing the environmental

management of the marine oil trade through the Prince William Sound.

His study showed that though this council was provided substantial

financial and technical resources, its ability to influence policy in five

areas during this time period varied. Bunsenberg concluded that in

addition to financial and technical resources, the political support of other
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groups that are influential within a policy domain interact in shaping

council effectiveness. He suggests that other factors, whose effects can not

be clearly differentiated by studying any one participatory mechanism

(i.e., advisory councils), may also influence the effectiveness of citizen

involvement.

Teske (2000), in his examination of the politics of two Superfund

sites to explore the potential of technical assistance grants (TAG) to

encourage citizen participation and democratic processes in regulatory

implementation, concluded that the technical assistance alone does not

ensure democracy at Superfund sites, and that much hinges on how

specific EPA regional offices and officials act (how open or closed they

are to citizen involvement), among other claims.

In a comparative case study of two New York citizen advisory

councils, where the state funded technical assistance, Cohen (1995) found

that though given access to substantial state-sponsored, consultant-

delivered technical assistance the councils had limited effects on policy.

He concluded that enhanced participation provided by technical assistance

has made environmental decisions more sensible, but it has not necessarily

allowed for a redistribution of power in environmental decision-making.

Instead of funding consultants, Cohen (1995) suggested a model of

government-funded technical assistance in which a program is staffed with

technical assistants to function as information-gathers and interpreters for
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all citizen groups in New York. On regional scales, this is what the EPA is

doing through funding the Technical Outreach Services for Communities

(TOSC) Program.

As noted above, citizen objectives for participating and

infonnation needs can range from the least technical to questions needing

new research (Hadden, 1981; NRC, 1989, 1996; Vauglm, 1995; Chess,

2000; Jackson, 2001; Lion et al., 2002). In her report of tentative findings

of the National Science Foundation's Science for Citizens Program,

Hadden (1981) contends that any organization offering technical

information to citizens would be pressured to do more than provide,

report, verify, and/or interpret technical information. They, in fact, would

be compelled to divert some of their efforts to capacity-building. Thus

technical assistants must find a way to strike a balance between meeting

citizens' needs for technical information and their implicit, or explicit,

needs for capacity-building.

She further argues that when participating in decision-making

processes, it is difficult for citizens to separate technical and process

information; and more specifically, disadvantaged communities would

have a greater need for more "backup" process information such as how

the process works and how to communicate with institutional authorities,

such as regulatory agencies. Hence, the tasks and skills required of

technical assistants engaged in capacity-building are different from the
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theoretical images of technical expertise in the primary role of influencing

policy change through provision of technical information, the topic of

most research regarding technical assistance.

Some scholars propose that a successful relationship between

technical assistance and participation of actively involved citizens should

be measured in terms of whether technically-assisted involvement actually

improves the environmental effects of a project (Cohen, 1995). Others

have argued that successful technical assistance-actively involved citizen

relationships do not always lead to better decisions because increasing the

capacity of citizens to participate is only a small part of the risk

management process, and that the skill and accuracy of technical

assistance efforts do not necessarily lead to constructive understanding

and collaborative efforts of actively involved citizens in the process

(Cottrell, 1977; NRC, 1996).

Similarly, Hall and Crawford (1992) claim that if decision-makers

are given enough information (and the resources to interpret it) to make an

informed decision about an issue but fail to use that information, the

breakdown does not necessarily occur in the risk communication process,

but rather in the decision-making process. Yet technical information is just

one of several resources that contribute to the capacity of actively

involved citizens to function within technically complex decision-making

processes.
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Other Capacity-building Resources

In their review of the literature within the health education and

promotion field, Kwan et al., (2003) identified eighty-three specific

capacity-building characteristics and grouped into themes (also referred to

by other scholars as components, domains, or resources). Themes included

participation, shared interests and working toward common goals, and

knowledge and skills, among others. Of the eighty-three characteristics

identified through a review of the literature only a handful crossed all

three levels of capacity - individual, group, and community. The authors

also conducted a focus group study to further identify characteristics and

found that only thirty-seven were mentioned by focus group participants.

Kwan et al. and other scholars (e.g., Gray, 1985; Wood and Gray,

1991; Nelson and Weschler, 1998; Environmental Law Institute, 1999;

Wondolleck and Yaffee, 2000) have distinguished a wide range of

seemingly different attributes of capacity-building; however, Labonte and

Laverack (2001) contend that though there is no definitive set of

characteristics that describe a capable individual, group, or community,

the variability of those characteristics is not infinite. The overarching

view, however, is that most definitions and core elements of (resources

for) capacity-building refer to the potential to influence positive change

(Kwan et al., 2003).
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For instance, at the community level, Cottrell (1977), in an attempt

to determine what differentiated more and less competent communities,

developed a list of eight essential components of community competence,

namely: commitment, which is the belief that community is a valued

relationship and worth substantial effort to sustain and enhance its ability

to act effectively; self-other awareness and clarity, the degree to which

communities perceive their own identity and position in relation to others;

articulateness, the ability to talk about its views, needs, attitudes, and

intentions; communication, having a common meaning and being able to

listen competently; conflict containment and accommodation, realistic

search for resolution; participation, contributing to the definition of

community goals and implementation; managing relations with the larger

society, knowledge of social processes pertaining to the issue and the skill

to utilize them and manage their impact; and, mechanisms to facilitate

interactions, rules and modes of procedure to make decisions and achieve

consensus.

Laverack (1999), on the other hand, developed a model of

community group capacity for health promotion that incorporates nine

capacity-building domains (Labonte and Laverack, 2001; Gibbon, et al.,

2002). These nine domains include: participation, only by participation

can individuals better define, analyze, and act on issues of concern;

leadership, important role in developing small groups and community
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organizations; organizational structures, how groups function for

community empowerment; problem assessment, ability to identify

problems, find solutions, and act to resolve them; resource mobilization,

ability to mobilize resources both internal and external to the group;

'asking why', ability to critically assess social, political, economic, and

other causes of issues; links with others, networks that can help the

community address its issues; role of outside agents, links between

community and external resources which transform power relationships;

and program management, programs that empower the community.

In a study looking at whether disempowerment or empowerment of

communities grows from the discovery of a local environmental threat,

Rich et al. (1995) suggest that the interaction of two broad factors - the

community's capacity to respond to the problem and formal institutions'

capacity to respond to and involve citizens in decision-making - shape a

community's response to the hazard. To respond effectively, they contend

that citizens need psychological (i.e., self-esteem), intellectual, and

tangible (i.e., financial) resources. Press (1998), on the other hand,

developed a model of local policy capacity in which he identified five

components that contribute to a community's ability to solve

environmental problems, namely: social capital, political leadership and

commitment, economic resources, administrative resources, and

environmental attitude and behaviors.
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Most recently Steelman and Carmin (2002), in their work related

to community-based environmental management for watershed

remediation, suggest seven categories of resources relevant to building the

capacity of citizen groups, namely, technical resources, knowledge about

the resource and its management; human resources, citizens who see a

problem and are committed to taking action; legitimacy resources,

perception that the group is acting on behave of the broader community;

structural resources, organizational arrangements that facilitate or hinder

collaborative efforts and relationships, network resources, relationships

formed within or outside of the core group;financial resources,

availability of funds to act; and experiential resources, knowledge or

expertise with similar problems or effort.

Each of these capacity-building resources also have social and

substantive characteristics. Social characteristics are those that affect

citizens' sense of being within the process, those that build relationships

and/or reveal preferences and values; and those that develop a deeper

understanding of the issues while substantive characteristics are defined

as resource or environmental concerns that the citizens would like to

address or resolve (Steelman and Carmin, 2002).

For purposes of this study, the capacity-building resources

described by Steelman and Carmin (2000) seem to best account for the

many conceptualized characteristics of capacity-building, and best reflect
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the issues of actively involved citizens participating in environmental risk

decisions. Adapted from Steelman and Carmin's definitions of each of the

categories of capacity-building resources, Table 3 presents how each

capacity-building resource is defined and then operationalized based on

their social and substantive characteristics.



Adapted from Steelman and Carmin (2002)

Table 3: Capacity-building Resources and Their Social and Substantive Characteristics
Resources Social Characteristics Substantive Characteristics
Technical - Knowledge about the issue
and how it can be managed

Developing an understanding of
the issues and implications of
different alternatives

Applying learning to provide input into
decisions; addressing and resolving
concerns

Human - Leadership abilities of those
who recognize a problem and are
committed and skilled to take action

Developing leadership skills, new
approaches navigating the process,
and confidence

Focusing skills and approaches on
addressing and resolving concerns

Legitimacy - The extent a community
group is perceived as acting on behalf of
the issue and the broader community

Gaining legitimacy of concerns
and efforts; increasing credibility

Using increased legitimacy to create
action to address and resolve concerns

Structural - Organizational
arrangements that have been made; the
degree to which these arrangements
facilitate or hinder relationships with
other involved parties

Organizing emerging citizen
group; developing and prioritizing
concerns

Community-driven process;
stakeholders work together to address
and resolve concerns

Network - Ability to obtain additional
support from within the community and
others external to the community group

Developing trust, building
relationships, revealing
preferences and values

Committing to and utilizing working
relationships to address and resolve
concerns

Financial - Availability of funds or
other contributions, to act on their goals

Acquiring funds Funding projects and research to address
and resolve concerns

Experiential - Knowledge base and
experience with similar problems or
management efforts

Having and/or gaining knowledge
base and experience with similar
issues or management efforts

Adapting and applying that knowledge
and experience to address and resolve
concerns
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Upon further examination of capacity-building, Kwan et aL (2003)

argue that capacity-building appears to be a process that is re-iterative and

cyclical, and that since communities are dynamic, there is no actual end to

capacity-building. On the other hand, though capacity-building might not

end, Eng and Parker (1994) find that there is a progression of capacity-

building. In their evaluation of the impacts of a health promotion program

on three communities in a poor, rural county in the Mississippi Delta, Eng

and Parker used Cottrell's model of competent communities, and found

that community competence moved from intra-community social

interactions to more externally focused interactions, such as working with

outside organizations and officials.

As Steelman and Carmin (2002) state "the relationship between

resources and outcomes is more complex than a simple 'if-then' clause.

Often it is the interaction of different types of resources that shapes the

outcomes that emerge" (p.149). Thus, the question then becomes how

does technical assistance, as a component of technical resources, interact

with or enhance these other resources to facilitate the participation of

actively involved citizens in the cleanup process.

2.3.3 Approaches to Assessing Risk

Risk, stated in terms of human health, is often loosely defined as

the possibility of the consequences from a hazard resulting in mortality,
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morbidity, or injury to members of the public. Through the process of risk

assessment, risks are quantified by assigning a probability of occurrence to

each level of potential harm. At first glance, this definition of risk seems

fairly straightforward, however arriving at an agreed upon definition of

risk is much more problematic and often is a source of conflict between

experts and citizens of communities dealing with hazardous waste

management issues, be they the siting of a hazardous waste facility or the

cleanup of a contaminated site. Risk is both a material and socially

constructed phenomenon (Joffe, 2003; Renn, 2004) and the literature

points to several different approaches to understanding the richer concept

of risk.

Technical Approach

The technical approach to risk - technical rationality - is more

readily embraced by technical experts, scientists, and regulators and

appeals to a strictly technical view of social issues, while at the same time

dismissing qualitative, individual, experiential, and ethical approaches

(Coleman, 1995). Technical rationality is a perspective that relies on

empirical evidence and the scientific method (Krimsky and Plough, 1988),

and thus regards the generated technical information as factual, objective,

and free of emotion. In essence, expert judgment is the foundation of
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making policy decisions and thus focuses on quantifiable impacts of risks

in public decision-making (Fischer, 2000).

Risk assessment, the determination of quantitative standards and

impacts of risk, is the primary tool of technical rationality. Risk

assessment in rooted in the disciplines of toxicology, epidemiology,

systems analysis, and geology, among others. Within the cleanup process,

it is used not only to quantify risk factors, but to serve as the basis to

frame and focus the risk debate on technical factors.

On the other hand, it is argued that the public has a much broader

concept of risk than what technical rationality reveals (Slovic, 1987;

Kasperson et al., 1988; Slovic, 1999) and that a great deal of sociological

evidence has called into question the assumption that ordinary citizens are

irrational and unable to understand technically complex issues

(Freudenberg, 1984; Slovic, 1987; Freudenberg and Pastor, 1992; Slovic,

1999).

Two other approaches to assessing risk - the psychometric and

cultural approaches - focus on personal relevance. Though the cultural

approach is the focus in this literature review, it is worth noting the

contributions that the psychometric approach, via risk perception research,

has made toward understanding risk.

Dominated by Paul Slovic and his colleagues, risk perception

research has shown racial and gender differences in how people assess risk

1
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(Slovic, 1999), and differences in the way that experts and laypersons

think about risk (Slovic, 2000). It is these differences in perceiving risk, in

addition to assessing risk, that are often seen as the source of conflict in

environmental decision-making between government agencies responsible

for managing and protecting the environment, and those citizens wanting

to participate in such decisions.

Risk perception research has shown that laypeople take into

consideration risk attributes such as controllability, voluntariness, dread,

and catastrophic potential, among others when assessing the "riskiness" of

a hazard (Slovic, 1987), factors that are not captured in risk assessments. In

the case of contaminated sites many of these factors are clearly present.

Risks are involuntary in that citizens of the affected community did not

knowingly and willingly participate in the polluting of the site; hence,

contamination was imposed on the affected community. Upon discovery

of the contamination, many citizens face fear or dread due to the unknown

nature of the contamination and how it can be controlled.

Cultural Approach

The other approach to assessing risk used for this study is cultural

rationality. Cultural rationality leans toward, or at least gives equal

consideration to, personal and familiar experiences, and personal

relevance and values. Cultural rationality, argue Krimsky and Plough
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(1988), is based on the notion that expert and citizen approaches to a risk

event can each be logical and coherent on their own terms but may exhibit

differences in how the problem is framed, factors considered relevant to

analysis, and who the experts are. Given the complexity of technical

issues, citizens tend to fill knowledge gaps with information about social

process (Hill, 1992 as cited in Fischer, 2000: 135), such as trust in

democratic processes (Kaplan, 2000).

Citizens also tend to particularly rely on cultural rationality when

they have reason to believe that they are being misled. For instance,

Fischer (2000) contends that if citizens have experiences that suggest they

should be very distrustful of a particular polluter or agency, such

information will tend to override the technical data itself From the

cultural rationality perspective, it would be irrational to act otherwise.

Cultural rationality, tells citizens who they can and can not trust. Fischer

hypothesizes that where the level of trust is low, cultural rationality will

most likely direct citizens to be skeptical or resistant. In short, personal

relevance is important to the way in which people assess and deal with

risk.



Adapted from Krimsky and Plough. (1988)

Case studies of involved citizens in Woburn, Massachusetts and

the Love Canal illustrate that citizens tend to take both cultural and

technical approaches to assessing risk as they become experts in their own

right (Levine, 1982; Kaplan, 2000). This suggests that citizens affected by

contaminated sites factor their local experiences and values into their

interpretations of the technical data. Hence, technical risk assessments

alone have been unable to persuade citizens to look exclusively at

technical factors to base their views and decisions.

This is not to say that citizens are automatically unwelcoming to

technical data; rather when there are provoking reasons to believe that a
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Table 4: Approaches to Assessing Risk
Technical Approach Cultural Approach
Trust in scientific methods,
objectivity, explanations, evidence

Trust in political culture and
democratic process

Appeal to authority and expertise Appeal to folk wisdom, peer
groups, traditions
Boundaries of analysis are broad
and include liberal use of
analogy and historical precedent

Boundaries of analysis are narrow
and reductionist

Risks are depersonalized and
statistical probability is
emphasized

Risks are personalized and are
thought about in terms of
catastrophic potential, dread,
controllability, and voluntariness

Appeals to consistency and
universality

Focus on particularity with less
concern for consistency

Where there is controversy, in
science, resolution follows status

Popular culture does not follow
the prestige principle

Impacts that can not be specified
are irrelevant

Unanticipated or unarticulated
risks are relevant
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risk assessment is false or limited in its analysis, citizens turn to their own

logic and experiences to examine the results (Krimsky and Plough, 1988;

Bradbury, 1989; Coleman, 1995; Fischer, 2000). Yet, it is also suggested

that citizens might be more willing to accept technical data if they were

presented and discussed in more open processes (Fischer, 2000; Renn

2004).

Such studies show that clashes in interpreting risk information,

sometimes also referred to as the "fact-value dichotomy" (Fischer, 1990)

or "objective-perceived risk dichotomy" (Bostrom, 1997), are at the root

of layperson-expert differences in assessing risks. On the other hand,

through their evaluation of nine empirical studies on expert verses lay

judgments of risk, Rowe and Wright (2001) conclude that it is not possible

to draw any conclusions about lay-expert differences in the nature and

quality of risk assessments.

Measuring risks quantitatively, however, does require a number of

explicit value judgments such as how to assign magnitudes and

probabilities to risk and what constitutes safe enough. Bostrom (1997)

suggests that comparing expert assessments and layperson assessments of

risk can easily focus on differences in knowledge and expertise, while

ignoring equally real differences in individual contexts, motives, and

values. Joffee (2003) further states that lay people's tendency to bypass

the probability theory of risk assessments is not readily explained in terms
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in their inability to understand "the numbers", but in relation to the

omission of some of the issues and values that people care about.

Satterfield and Levine (2002) illustrate this point quite clearly in

their case study of the cleanup of Rocky Flats, a U.S. Cold War bomb

production facility in Colorado, in which they found that conflict and

intermittent paralysis of the process resulted from the difficulties that all

involved parties had in managing value tradeoffs intrinsic to the cleanup.

The authors concluded that these "fugitive" values, values that were

disguised as claims and criticisms of the technical defensibility of cleanup

options, led to the waste of fiscal and human resources as well as the

erosion of the public process.

The cultural approach not only applies to how citizens assess risk

but also to agencies. Personal relevance and values, as noted in cultural

rationality, apply to agencies in terms of institutional relevance and values.

Regulatory agencies, and their associated technical expertise, abide by

monetary and temporal constraints, as well as organizational mandates

which shape their values. For instance, regulatory agencies can be

utilitarian in their fundamental values in that they promote more socially

optimal solutions that maximize the net value of benefits and costs across

all individuals in society, or they can be egalitarian erring on the side of

overprotecting those threatened by a contaminated site (Freeze, 2000). In

terms of relevance, citizen concerns not directly impacting the physical
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cleanup of the site might be seen as being less relevant to policy, and

therefore dismissed or ignored.

In other words, different approaches to assessing risks not only

affect policy outcomes (DeRhodes, 1994), but also can influence how

involved parties relate to one another. For instance, the focus on strictly

technically-based frames of reference in decision-making can translate

into how agencies choose to call for "educating the public" and discount

citizen concerns and issues rather than respond to them (Freudenberg and

Pastor, 1992; Williams et al., 1999), the rationale being that the

"rationality" of technical data and information can counter the

"irrationality" of the affected community.

2.4 Summary

Citizens participate in technically-complex, decision-making

processes for a variety of reasons ranging from informational to wanting

to impact policy decisions, and their concerns have a range of policy

relevance. The literature suggests a number of factors that need to be

considered when trying to understand the relationship between actively

involved citizens, technical assistance, and the cleanup process such as

citizens motivations and style of participation; the role of technical

information, technical assistance, and other capacity-building resources

that citizens have been able to acquire; and, how risks are assessed.



In light of the above literatures, there should be a broad basis for

examining the relationship between actively involved citizens, technical

assistance, and the cleanup process. It is suggested that such an

examination should acknowledge that the goals of a specific relationship

might not be those stated in a mandate, may change over time, and may

differ among participants (Shindler et al., 1997; Korfmacher, 1998). The

relationship should thus be measured with respect to perspectives of

different stakeholders, rather than just the process and outcome

(Korfmacher, 1998).
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Table 5: Factors Shaping How Actively Involved Citizens
Participate
Motivations and style

citizen concerns
trust in government
style of participation

Approaches to assessing risk
technical approach
cultural approach

Capacity-building resources
technical
human
legitimacy
structural
network
financial
experiential



Chapter 3: Methods

3.1 Approach

The goal of this study was to understand the relationship between

the participation of actively involved citizens (henceforth citizens) and

technical assistance in the cleanup process - by pursuing the following

objectives: (1) characterizing how citizens participate in the cleanup

process based on citizens' motivation and style of participation (citizen

concerns, citizen trust of government, and citizen style of participation);

(2) examining the effects of technical assistance on citizens' involvement

in the cleanup process, paying particular attention to citizens' capacity to

participate; and (3) identifying the perspectives of other involved parties to

provide a broader understanding of the phenomena, with respect to

technical and cultural approaches to assessing risk.

A qualitative, topical life history approach was used to capture the

experience and perspectives of multiple stakeholders in the cleanup

process, with the emphasis being on actively involved citizens. Life

history analysis is used to explain motivations, values, and attitudes that

shape human behavior and the flow of human affairs (Stanfield, 1987).

Topical life history is concerned with casting light upon a

particular topic, issue, or event and emphasizes depth and quality of data,

rather than the quantity (Yamaguchi, 1991). The occurrence of an event
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assumes an earlier time when the event did not occur (Yamaguchi, 1991),

in this case the event being the introduction and use of technical assistance

by actively involved citizens.

The study was also exploratory and case-oriented in that it aimed

to examine a subject that has not been fully examined. Researchers

explore when they have little or no scientific knowledge about the group,

process, activity, or situation they want to examine but nevertheless have

reason to believe it contains elements worth discovering. The main goal of

exploratory research is the production of inductively derived tentative

generalizations or hypotheses about the group, process, activity, or

situation under study (Stebbins, 2001).

The objective of a case-oriented approach is to be able to see

processes and objectives across many cases, to see how they are qualified

by local conditions, and therefore develop more sophisticated descriptions

and powerful explanations (Miles and Huberman, 1994: 172). Such an

approach considers the case as a whole entity, looking at configurations,

associations, causes, and effects within the case, and only then does it turn

to comparative analysis - usually within a limited number of cases (Miles

and Huberman, 1994: 174). In personality-centered studies, ten to twelve

cases per unit of investigation tends to be an acceptable number (Stebbins,

2001: 27). Additionally, qualitative data is often the best strategy for

discovering and exploring a new area (Miles and Huberman, 1994).



3.2 Methods

3.2.1 Sampling Procedure

Participants were drawn from the western region Technical

Outreach Services for Communities (TOSC) Program. Other involved

parties are considered to be those who directly participate in the process

(Brandon, 1998; Kearny et al. 1999). Though there are numerous involved

parties in any affected community dealing with hazardous waste, for the

purposes of this study, citizens working with TOSC, TOSC technical

assistants, participating federal and state agency staff, and the primary

responsible parties were considered to be other involved parties each

having unique perspectives and concerns about the relationship between

actively involved citizens, technical assistance, and the cleanup process.

Non-probability sampling was appropriate for this study because

the goal was to become more informed about, and to learn how people talk

about, their experiences being involved in the cleanup process and the

relationship between citizens, technical assistance, and the cleanup

process.

To select a purposive sample of participants, project site records of

the western region TOSC Program were examined. The project site

records included general information about the site, as well as site-specific

contact information for the citizen group leader and individuals from the
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other involved parties. The primary requisite for site selection was based

on TOSC's history of working relationships with the citizen. For this

study, citizen group leaders (as actively involved citizens) were

interviewed because they served as the liaison between the other actively

involved citizens in the citizen group and TOSC, they tend to have the

most knowledge regarding the intricacies of their citizen group concerns

and issues, and they tend to be known by the other involved parties.

Having an established working relationship was defined according

to the following criteria: (a) there was verbal or written commitment for

the citizens and TOSC technical assistants to work together on a

hazardous waste issue of importance to the community, including

awareness of the role that TOSC and citizen group would take; (b) some

work had been completed; (c) there was regular communication and the

expectation that communication would be two-way (i.e., exchange of e-

mails or other sources of communication, and that communication took

place at least every few weeks to a couple of months); (d) the TOSC

technical assistant's name and the TOSC name were readily identifiable

by the citizens; and, (e) the relationship was recent, within five years of

the interview.

TOSC technical assistants were also asked to compile a list of sites

that met these criteria. Based on the criteria and cross-matching between

the list generated by the technical assistants and the researcher's list,
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fifteen sites, from which to solicit the participation of actively involved

citizens for the study, met the selection criteria.

In soliciting the assistance of the TOSC Program staff to identify

sites, as well as in recruiting participants, it was made clear that this study

was not an evaluation of the TOSC Program, but rather an inquiry into

citizen experiences with having technical assistance as part of their

involvement in the cleanup process. Instead TOSC was utilized as a

context in which to identify such citizens.

The initial points of contact for the identified sites were the TOSC

technical assistants. The technical assistant, where possible, made the first

contact with the citizen to inform them of the researcher's calling to

recruit them to participate in the study. The rationale for this was that

TOSC technical assistants generally have contact with the citizens and

could serve to facilitate acceptance of the researcher's inquiries of their

participation.

Per site, TOSC technical assistants may or may not have a primary

contact with someone in each of the other involved parties (Fernandez,

2002). Though the citizens and the primary responsible party (PRP) differ

at each site that TOSC works with, it is not uncommon that TOSC

technical assistants are in contact with the same state or federal agency

staff at more than one site.
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Interviewing the citizen was considered to be entry into the site.

Once the citizen had been interviewed in any one site, potential

participants from the other involved parties for that particular site were

recruited by phone to participate in the study. For example, during the

same week that the citizen for Site B was being interviewed, face-to-face

or phone interviews may have taken place with the other involved parties

for Site A because the interview with the citizen for Site A had already

taken place.

The citizen for each site was recruited by phone to solicit their

participation in the study. When the citizen agreed to participate in the

study, an interview time was either scheduled for a later day and time, or

she or he was interviewed at that time. The original intent was to interview

the citizen, the government agency's project manger, and the PRP for each

of the selected sites, resulting in a total of 20-35 interviews. The final

sample consisted of 21 interviews.

3.2.2 Data Collection

Data was collected through purposive, in-depth, semi-structured

interviews. According to Seidman (1991), the purpose of in-depth

interviewing is not to get answers to specific questions, nor to test

hypotheses. "At the root of interviewing is an interest in understanding the

experiences of other people and the meaning that they make of it"
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(Seidman, 1991:3). The intent of these interviews was to become more

informed about and to learn how people talk about their experiences being

involved in the cleanup process and the role of technical assistance in

enhancing the participation of actively involved citizens in the cleanup

process.

The total number of topical life histories collected was small, but

this number was more than counteracted by the detail which the actively

involved citizens provided about their experiences in participating in

contaminated site cleanup. Of the 21 interviews conducted, 12 were

interviews with citizens; the other nine interviews were with other

involved parties to provide a broader perspective on the subject matter.

One of the citizen interviews was a small group interview of two

citizens; all other interviews with citizens were one-on-one. Fifteen

citizens from 15 sites were initially contacted to participate in the study, of

which 11 responded, a 73% response rate and a 100% cooperation rate. A

few days prior to one interview, one citizen informed me that another

involved citizen would be joining the interview, increasing the total

number of citizens to twelve.

As previously indicated, other involved parties were approached

only after the citizen at a particular site had been interviewed. Persons

from other involved parties were much more difficult to contact. Of the

eleven sites contacted, four technical assistants, three government staff,
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and two primary responsible parties responded and cooperated in the

study, for a total of nine interviews. Though hoping for a larger response

and cooperation, it is felt that these interviews lend an interesting

perspective to the study as they represent a range of experiences bounded

by extreme perspectives.

Interviews were guided by a semi-structured interview guide, in

which prompting questions served to make certain the necessary subject

matter about the phenomena was covered during the interview. Before

each interview began, participants were told about the study and infonned

of their rights as participants in the study; and, they were given the

opportunity to ask any clarifying questions about the study, the informed

consent process, and me. Participants in face-to-face interviews completed

a consent form and for those participating in telephone interviews, a verbal

confirmation by the participants was taken as informed consent.

To build rapport and initiate conversation, I asked each participant

how he or she became involved in the site. Once the conversation was

underway, participants were encouraged to speak in detail about their

experiences in and perspectives about the cleanup process, their

involvement in it, and their use and/or views of technical assistance.

Interviews lasted 60 to 90 minutes each, with face-to-face

interviews averaging 85 minutes and phone interviews averaging 60

minutes. Interviews with citizens, both face-to-face and telephone, tended
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to last longer than interviews with the other involved parties. Sixty-nine

percent of all interviews were face-to-face. Seventy-five percent of the

interviews with citizens were face-to-face, with four interviews being

conducted in the citizens' place of work, one in a coffee shop, four in

restaurants, and three by telephone. Fifty-six percent of interviews with

other involved parties were face-to-face. At the end of each interview,

citizens were asked to complete a biographical data sheet. Face-to-face

interviews were tape recorded and transcribed; a written record was taken

of the telephone interviews, yielding 484 pages of data. Secondary data

were also collected through observation of weekly TOSC staff meetings

for more than 18 months, and a review of site records and the relevant

literatures.

3.2.3 Data Analysis

Face-to-face interviews were transcribed verbatim, and a written

record was taken during the telephone interviews. Data analysis began

with transcribing each tape-recorded interview, and the copying of the

hand-written record of phone interviews to the computer. After each

interview was read several times to become familiar with the data, further

analysis began.

Data were analyzed so that important patterns, concepts, issues,

and themes emerged from the data rather than being determined before the
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investigation. Tuler and Webler (1999) used this approach in their study of

participants' ideas of what "good" process is in a forest policy-making

process in the northeast. Data were categorized by similar characteristics

through a process called coding (Miles and Huberman, 1994). Through

first-level coding, or open coding, labels were attached to words, phrases,

or paragraphs to develop relatively large, provisional categories.

Conditions that facilitated technical assistance's effect on the participation

of citizens in the cleanup process were also identified.

Then, through iterative pattern coding, these categories were

grouped into more core categories of conceptual relevance to the analysis.

Pattern codes are explanatory or inferential codes, and for qualitative

researchers, pattern coding is analogous to cluster- or factor-analysis

(Miles and Hub erman, 1994).

According to Miles and Huberman (1994), pattern coding has four

important functions. Primarily, it reduces large amounts of data into

smaller analytic units. It also allows the researcher to begin analysis

during data collection so that subsequent data collection can be more

focused. Third, it aids the researcher in developing a more integrated

schema for understanding local phenomena and interactions. And finally,

in studies of multiple cases, it lays the foundation for cross-case analysis

by identifying common themes and processes.
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Analysis focused on the perspectives and experiences of the

citizens and the effects that technical assistance had on their involvement.

Differences and similarities in citizen experiences and contexts were

explored, as well as were the perspectives of other involved parties.

Particular attention was paid to the role that technical assistance played in

shaping citizens participation and its effects on the other capacity-building

resources that citizens have or acquire (or not) during their participation.

Attention was also given to exploring the differences and similarities of

the effects of technical assistance.

Based on multiple readings of the transcripts and iterative coding,

the coding process identified the experiences and perspectives of all

interviewees. A number of themes were quickly apparent, and in many

instances, findings were congruent with those of other scholars looking at

hazardous waste sites (i.e., citizens' distrust of government). Also during

coding three orientations of participation among the citizens was identified

along a "developmental continuum of participation".

Then, through analytic comparison, common features of these

orientations of participation were identified among the citizens. Analytic

comparison is a qualitative strategy in which regularities or patterns are

identified among categories in a small set of cases (Miles and Hubermas,

1994). In the case of this study, and similar to other studies (Luton, 1996),

results yielded characteristic groupings of orientations of participation.



Unlike Luton' s study, where participation was categorized into three

seemingly static types of participation, results from this study revealed

more fluidity in the way citizens participate. These orientations of

participation, and how technical assistance affects each, are described in

the findings section.

Results were validated through one group meeting and four

individual meetings with TOSC technical assistants, where they were

presented the findings and asked if the groupings and the resulting

developmental continuum of participation was a recognizable

phenomenon within their work.

3.3.4 Description of the Sample

Twenty-one participants from eleven cleanup sites were

interviewed between May 2002 and November 2002. Of the sites, one was

in Arizona, seven in California, one in Oregon, and two in Washington.

Three were Superfund sites (all in California), five were state-regulated

mandatory cleanup sites (1 in Washington, 4 in California), and three were

voluntary cleanup sites (1 each in Oregon, Washington, Arizona).

Interviewing the citizen was considered entry into the site.

Originally, based on the selection criteria, fifteen sites were selected for

participating in the study; however, contact could not be made with the

TOSC citizen group leader at four of the sites. At three of the no-contact
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sites, there was no response to multiple messages left for the citizen; at the

other site the phone was disconnected and current contact information was

not available. The total site contact rate was 73 percent. Of the actively

involved citizens who had been contacted, the cooperation rate was 100

percent.

Twelve of the twenty-one interviewed were actively involved

citizens working with TOSC, with eleven of the twelve characterizing

themselves as citizen group leaders, and one as a local government staff

working closely with the community. For purposes of ease, all actively

involved citizens will be referred to henceforth as citizens. Eight of the

citizens interviewed were women. The majority of the citizens identified

themselves as White. One was self-identified as African-American, one as

Pacific Islander, and two as other.

Three citizens served on, and led, groups that were mandated as

part of the cleanup (i.e., citizen advisory groups or restoration advisory

boards). Nine of the citizens led ad hoc community groups, groups that

formed due to the contamination issue; however, one citizen had served on

a restoration advisory board that was disbanded by the regulatory agency

because it was considered "dysfunctional". When talking about their

citizen group, most citizens considered that group to be their community.

But, when taking about the broader affected community, all of the citizens

described their communities as underprivileged (i.e., "blue collar", "wrong
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side of the freeway", "mill town", "no political clout", "working class", or

"minority").

At the time of the interviews, ten citizens considered themselves to

be in the midst of their working relationship with their technical assistant;

the remaining citizens considered their work with the technical assistant to

be near completion or recently completed. The length of time that the

citizens had worked with TOSC, at the time of the interviews, ranged from

6 months to 5 years.

Of the 21 people interviewed nine were other involved parties -
technical assistants, government staff, and primary responsible parties.

Five were women. Eight of the other involved parties identified

themselves as White, and one as Hispanic. The contact rate of other

involved parties was 20 percent, though the response rate of those

contacted was 100 percent.



Chapter 4: Findings and Discussion

4.1 Chapter Overview

The goal of this study was to understand the relationship between

the participation of actively involved citizens (henceforth citizens) and

technical assistance in the cleanup process. This goal was addressed by

first characterizing how citizens participate in the process. Based on

citizens' motivation and style of participation (citizen concerns, citizen

trust of government, and citizen style of participation), a developmental

continuum of the orientation of citizen participation was derived. Second,

the effects of technical assistance on citizens' involvement were

examined, paying particular attention to citizens' capacity to participate.

Lastly, with respect to the technical and cultural approaches to assessing

risk, the perspectives of other involved parties in the cleanup were

identified to provide a broader understanding of the phenomena.

Four key findings resulted from this study, namely: the

participation of citizens in the cleanup process is dynamic; technical

assistance does not necessarily lead to citizens' ability to influence

decisions; technical assistance's effects on citizens' capacity-building

resources are progressive and cyclical; and, technical assistants take on

multiple roles.
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This chapter is divided into four sections, each corresponding to

the four key findings. Section one presents findings that characterize how

citizens participate in the cleanup process through orientations of

participation which are placed on a "developmental continuum of

participation". Specific details of the component parts of the orientations

and an illustration of a citizen's movement through the continuum are also

presented.

The second section specifically focuses on the findings as they

relate to technical assistance and citizens' ability to influence policy

decisions and work plans. The third section focuses on the effects of

technical assistance on citizens and their capacity-building resources as

they participate in the cleanup process, and highlights differences and

similarities in these effects based on citizens' orientations of participation.

And, the final section discusses the multiple roles of technical assistants.

Throughout the chapter the perspectives of other involved parties

are presented. For instance, other involved parties tended to speak more

normatively and generally - in some cases using other sites as examples -

than speaking specifically about the site in question, noting differences

between what they believed technical assistance can do for the

participation of actively involved citizens in general and what they had

seen with their respective communities in the study.



Quotations are used throughout the chapter as they best illustrate

various phenomena in the words of the citizens themselves. Quotes of

other involved parties are also used to add perspective to the

understanding the relationship between actively involved citizens,

technical assistance, and the cleanup process. Interviewees were given

random numbers to identify them and these numbers are used to identify

the speaker.

4.2 Participation is Dynamic

The relevant literature suggests that citizen motivations and style

of participation - the concerns citizens have, their trust in government, and

the style in which they participate in the process - can shape how citizens

participate in the cleanup process. Based on these factors, this study

suggests that the participation of citizens in the cleanup process is

dynamic. People are capable of changing how they participate and citizens

have a range of orientations of participation that span a continuum.

This developmental continuum of participation, which focuses on

orientations of participation, ranges from procedurally-oriented

participation (marked by concerns of personal relevance, such as social

and procedural justice, being greater than technical ones; a high distrust of

regulatory agencies; and a more confrontational style of participation) to

transitional participation to cleanup-oriented participation (where technical
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concerns about the physical cleanup of the site outweigh personal ones;

there is a sense of healthy skepticism of government; and their style is

more collaborative).

The following sub-sections present a descriptive model of citizen

orientations of participation and the detailed findings upon which this

model is built.

4.2.1 Developmental Continuum of Participation

Similar to earlier studies (i.e., Luton, 1996), a typology of

participation emerged from the data. Unlike Luton's participation

typology, where citizens' style of participation was described as

confrontational, prudent, or co-opted (without the possibility of moving

between these styles) results from this study show a continuum of

participation. The continuum illustrates that citizens' orientation of

participation can be dynamic and that there is the potential for citizens'

orientation of participation to change from a procedurally-orientation

through a transitional phase to cleanup-oriented participation over the

course of their involvement in the cleanup process.

Distinctions between the three orientations of participation, with

respect to the characterizations of each, are neither unitary nor discrete but

a matter of degrees. Furthermore, the particular social and technical

contexts of the cleanup process and the participation of involved citizens
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varied widely. Accordingly, the general characterizations are expressed in

qualified terms, identifying factors as more or less likely to be present

depending on which orientation of participation the citizens are situated.

Prior to participating in the cleanup process, citizens mentioned a

number of motivating factors other than the discovery of the site that

instigated their participation. Motivating factors included the sense of

responsibility to protect their children, the community as a whole, and the

future of their and other communities; the site being in close proximity to

a school; impacts of the site on property values; government's challenge to

the validity and reality of citizen experiences and concerns; and negative

beliefs about the role government is taking within the process, to name a

few. The following are three orientations of participation that citizens

operate within once they become actively involved in the cleanup process.

Procedurally-oriented Participation

Beyond the initial concerns that motivated participation, actively

involved citizens functioning within this orientation of participation tend

to be predominantly concerned with procedural and social justice, and

issues similar to those suggested by Fischer (2000) and Lion et al. (2002).

Such issues include how one is exposed to the risk, what are the

consequences, who is responsible, how conclusions are reached, whose

interests are at stake, if there is a hidden agenda within the cleanup

process, and how the community is being protected.
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Citizens rely highly on their experiences to decipher and make

sense of technical information and what is happening within the cleanup

process. Participation is also marked by citizen anger, confrontation,

overwhelm, and distrust of institutional authorities, particularly

government agencies. In some cases government agency claims are

rejected outright. Technical issues are important in this phase, however the

need to address non-technical issues, such as process issues and capacity-

building skills, tend to outweigh them (Hadden, 1981; Vaughn, 1995). All

of the citizens and their affiliated citizen groups began their participation

in the cleanup process in this orientation.

Transitional Participation

Actively involved citizens have developed process-related

capabilities and note that if they are to have some impact on the decision-

making process, the technical aspects of the cleanup process need to be

emphasized. This does not mean, however, that citizens relinquish the

importance and significance of their own experiences to the "objectivity"

of technical data; rather, they recognize that if they want to be heard "at

the table", they need to be able to "speak the language" of government and

the primary responsible parties (PRPs); moreover, building and

maintaining relationships between citizens, the government, and the PRP

begins to take on importance.

Cleanup-oriented Participation
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Actively involved citizens have increased their understanding of

and capacity to function within the cleanup process to the point that their

technical concerns exceed their procedural concerns. Citizens have moved

into more of a solution-finding mode that not only addresses their specific

concerns but also those of the technical aspects of the cleanup. They have

well-defined and prioritized concerns that are being addressed, one of

which is the physical cleanup of the site. This orientation of participation

is characterized as being more community-driven, and citizens enter into

working relationships with agencies and PRPs. In some instances, overall

trust between citizens and the government and PRPs improves. Working

relationships can become amicable, but citizen continue to lean on the side

of caution and healthy skepticism.

No matter where citizens were in their orientation of participation,

they portrayed themselves as being technically-focused in that they spoke

of the volumes of technical information generated from the cleanup

process, the need to have that information interpreted for them, and their

desire to learn and understand the technical relevance of the information

they are receiving. This seems to confirm what Satterfield and Levine

(2002) point out in their Rocky Flats study - values are sublimated in a

process that only recognizes technical knowledge and information.

Figure 2 illustrates citizens' orientations of participation within the

cleanup process. Once citizens decide to enter the cleanup process, there



are three orientations of participation. Below each orientation, the

generalized characteristics that shape each orientation are listed. For

instance, those who are procedurally-oriented have greater procedural and

social justice-related concerns than technical ones, are more distrustful of

government agencies, and are more confrontational in their style

(approach to the process). These orientations and the cleanup process are

represented by dashed lines indicating their permeability. In other words,

citizens can enter or exit the cleanup process at anytime during the course

of the cleanup process as well as choose to leave the cleanup process at

any time during the course of their participation.

Citizens enter
cleanup process

,' Procedurally-
I oriented
' Participation

Citizens withdraw
from process
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Cleanup Process

/
\.. ,' Transitional \ b.,' Cleanup-

Participation ..1 oriented
/ / . Participation // I

Motivations and Style Motivations and Style Motivations and Style
Process > Technical Process > Technical Process < Technical
Distrustful of agencies Distrust and skepticism Healthy skepticism
Confrontational style Less confrontational More collaborative

Figure 2: Developmental Continuum of Participation
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The dashed double arrows between the orientations of participation

indicate that citizens might or might not change from one orientation to

another, and that that change is not necessarily unidirectional. This

continuum not only models the potential orientations of citizens

throughout the overall life cycle of their participation in the cleanup

process, but also takes into consideration that citizens can change their

orientation on an issue-by-issue basis.

Three factors triggering change from one orientation to another

were identified. Most notably was a change in personnel at the regulating

agency, particularly the change of the project manager - the individual

primarily responsible at the regulatory agency for the cleanup of a

particular site. In some cases the project manager changed three to four

times during the course of a citizen's involvement, in other cases only

once or twice, and in two cases, none. Based on the comments of three

citizens, change in personnel had a negative effect on the social dynamics

of the cleanup process.

At times it became frustrating when there were a lot of
changes in the personnel within the governing agencies.
Uh, county changed personnel quite often and at one point
where you felt that you finally had an understanding with a
particular individual then the next thing you know there'd
be an organizational change within the county and you
were starting from square one. (Citizen 1151)



A technical assistant further explains how changes in personnel

can destroy the tentative episodes of trust that develop between citizens

and agency staff:

.then there's sort of the moving personality piece, that is,
you get into some site that takes 5 to 10 years to clean up,
and the community sees 20 different people from an
agency. I mean these people are changing hats all the time
and whatever and it's just the chaos that comes from people
coming and going and somebody new and whatever and
that sort of erodes trust. (Technical Assistant 1003)

When personnel change, it is difficult to ascertain on which side of

the fence they fall regarding citizen participation. In some cases it could

improve an existing relationship between citizens and the agency; on the

other hand, as exemplified in this study, it can cause confusion or

frustration. A government agency staff person attests:

there are different viewpoints within the agency
(laughing). We're a big urn, there is a lot of diversity of
opinion on that issue, broadly with respect to public
participation and process. . . different project managers have
different styles, different preferences, different priorities.
(Government 1182)

A second factor triggering change in citizen's orientation was other

government agency behavior. In particular citizens' reports of government

using a contaminated site in a community as a testing ground for unproven

remediation techniques and trust-breaking behavior such as non-disclosure

did not positively effect the social dynamics of the cleanup.
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For instance, the following statement describes how one citizen

had to rectify trust-breaking behavior of regulatory agencies (i.e., non-

disclosure of alternative interpretations of technical information), which

on this issue moved this citizen from a transitional orientation back to a

more familiar procedurally-oriented participation where social justice and

distrust of government claims dominate citizen interests.

[There were] meetings where people have more
information than we do, and you don't want to be, a lot of
times you'd be shut down because they'd say - some-,
something as a fact, that turns out to not be a fact, and
you're, and then you have to wait to the next meeting to
say, well you know that fact you told us, well actually it's
not a fact. (sighed chuckle) And now, now we need to deal
with that. That, that fact is not a fact, and these are the
different interpretations of that, and these are the outcomes
that we expect on that. (Citizen 1271)

A third factor, though noted by only one citizen, was the change in

the community in which the contaminated site is located. The cleanup of a

site can take many years and during that time new families move in and

out of the community. New residents become aware of the contamination,

want to become involved in the process, and need to have their concerns

addressed. As new entrants into the process, these concerns tend to be

regarding social and procedural justice.

In short, citizens do not disregard past experiences and learned

behaviors; rather, when faced with unfamiliar situations they tap into their

cultural rationality and learned behavior until they gain the confidence,
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practice, and skills necessary to deal with unfamiliar situations with new

approaches.

This model is derived from the experiences of the citizens based on

the reported course of their participation up to the time of their interview.

In other words, of the twelve citizens, all of the citizens were

procedurally-oriented when they began to participate in the process. At

some point during the course of their participation, nine citizens became

more transitional in their participation. And finally, four of those citizens

became more cleanup-oriented in their participation.

Whether or not citizens begin their involvement at the first stage in

the cleanup process (site discovery) or near a later stage (record of

decision), citizens tend to be procedurally-oriented when they become

involved in the process; however, at the time of the interviews citizens

were in different orientations of their participation.

Though all of the citizens in this study began their participation in

the procedurally-oriented phase of participation, it is also recognized that

some citizens may enter the process at a different orientation. For instance,

two technical assistants noted that they were approached by and did some

initial work with a citizen group in Hawaii (not interviewed for this study),

whom they described as having a number of people that were technically

knowledgeable and had previous experience in similar situations, and
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early in their involvement they were more focused on the physical cleanup

of the site.

The following three subsections detail the factors characterizing

the participation of actively involved citizens in the cleanup process.

Similarities and differences between those operating in different

orientations are reported.

4.2.2 Citizen Concerns

This study, as others (i.e., Lion et al., 2002), suggest that the

concerns citizens initially have relate to personal relevance. Though they

are of great importance to the citizens, they might not be considered

relevant to the physical cleanup of the site. Similar to other studies

(Freudenberg, 1984), citizens were predominantly concerned with

environmental and health effects of the contaminated site. Concerns about

the environment were often referred to in terms of environmental health

such as access to a safe environment, access to clean water, and access to

clean air. All of the citizens mentioned their concerns with the health

effects of the site, and were interested in some type of health assessments

for their communities. Table 6 presents the frequencies with which

citizens talked about their concerns.

The exposure pathway-health effects issue was one of the major

areas of citizen discontent with the process. While citizens noted a number
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of observed illnesses in their communities and wanted explanations and

assessments of them as they related to the contaminated site, seven

citizens reported that regulatory agencies dismissed these concerns as

being unfounded or not statistically significant, though no cleanup-

oriented citizens specifically mentioned this. Instead, cleanup-oriented

citizens (and one transitional) were more likely to discuss the challenge of

understanding their community's health-related concerns and the difficulty

of proving a direct link between illness and the contaminated site. As one

citizen said:

They [the broader community] didn't understand how
impossible it was practically to, to say okay that is the
carcinogen and that's what made my son sick. Trying to tie
that together was impossible. That's. . . it was an education
process that brought us to [understanding] that. It's not like
a knife with fingerprints on it that killed you (chuckle). It's
not like that (pause) victim's blood and the killer's
fingerprints. It's very difficult to do that direct tie so a lot
of education went in and came out of this to get people
understanding things. (Citizen 1181)
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Issues of social and procedural justice were of great concern during

procedurally-oriented participation and were mentioned by nine citizens.

With regard to social justice, citizens spoke about quality of life, stigma,

loss of jobs, property values, and environmental justice. Procedurally,

citizens were concerned about trying to navigate the process and if

government was doing its job to inform, involve, and protect the local

community.

One concern that was particularly interesting was citizen concern

over government's ability to compound the problem. For instance, in

describing concerns that one citizen had about the cleanup site, he states:

How are you [government] going to go about cleaning this
up without turning one pollution into another pollution.
Which is what, what government agencies have had a
tendency to do is to turn up, turn up pollution into another
type of pollution. And they were going to do it here, in this
case here as a part of the, ah, testing phase and what have
you where they were pumping the stuff out of the ground,
running it through towers and letting it boil off, ifyou will,

Table 6: Number of Statements Regarding Citizen Concerns
about the Contaminated Site
Sub-theme Number of

Citizen
Mentions

Number of
Citizens
(n=12)

Health 24 12
Environment 20 12
Social and procedural justice 13 9
Cleanup of the site 5 5

Government compounding the
problem

6 4

Total 68



it, it is very volatile it comes right off. And then that would
have turned the water pollution into an air pollution.
(Citizen 1181)

Interestingly, of the variety of environmental concerns that citizens

reported having, including water and air pollution, only five citizens (1

transitional, 4 cleanup) explicitly mentioned cleaning up the site as a

primary concern, though it was implied in comments by transitional

citizens. This is not to say that the physical cleanup of the site was not a

concern to the other participants, just that it was not mentioned during the

interviews, perhaps suggesting that it was implied merely by their

participation in the cleanup process.

4.2.3 Trust in Government

All citizens reported what scholars have called a crisis of

confidence - "a profound breakdown of trust in scientific, governmental,

and industrial managers of a particular risk" (Slovic, 2000: 81). Poortinga

and Pidgeon's (2003) research on the trust in government in five distinct

risk cases identified two components of trust. On the one hand there is

general trust, which incorporates aspects such as competence, care,

fairness, and openness. On the other hand is skepticism, which includes

integrity, credibility, and reliability.

Findings of this study support recent scholarly work that has

shown that agency behavior, and beliefs about that behavior, impact how

81
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citizens view agencies' technical information and hence their competence

and credibility (Johnson and Sandman, 1993; Rich, 1995; Fischer, 2000;

Shindler, 2000). Based on this behavior, citizens are unwilling to

uncritically accept agency claims.

Citizens expressed this crisis of confidence in terms of their beliefs

about and experiences with government (Figure 3). All citizens reported

negative experiences with and held negative beliefs about participating

government agencies at least at some point during their participation,

including perceived lack of care and openness of government (not

listening nor responding to citizen concerns, not disclosing information),

lack of integrity (vested interest, "in bed with the PRP"), and

incompetence (procedural and technical).
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Figure 3: Citizen Statements about Government

For instance the following comment exemplifies the general

perspective citizens had about passiveness of government agencies:

And, and that's what's really important and the agency
people, while urn, attempting to be there to some degree,
are there in a passive sense sort of waiting for something to
be brought up. (Citizen 1011)

Another citizen continued with this same line of thinking about

government not being forthcoming:

I mean, that was really the problem from the very
beginning, they were in control of the - of crucial
information, which was very non-technical and very
simple, "your well might be polluted" and they did not give
it to us. So there's a pattern, and, and the government is
always holding back information. (Citizen 1271)

More specifically eight citizens reported that agencies came in

with predetermined solutions to the cleanup and were not willing to listen

to issues regarding the local context:



Unfortunately for him, he wasn't willing, he was there to
make, be the shining star and he wasn't willing to sit back,
and gather all of the information before he had this ready-
made solution. (Citizen 1151)

Seven citizens stated that at some point during their participation,

they believed that government agencies were incompetent or lackadaisical,

both procedurally and technically. Citizens ascribed phrases like

"government agencies ability to compound the problem", "flimsy risk

assessments", "lack of agency coordination", and "sloppy notifications" to

government's lack of competence. For instance, one citizen describes how

government failed to truly notify the community:

The regional water board, and the county have a mandate
under that to inform the public - when this [any toxic
substance, in this case perchloroethylene] is found. The
way they met that mandate was to send a press release to
the newspaper, which did not print it. And when they do
print it, it's in that obscure legal notice section that uh only
people with nothing else to do in their lives, or laiiyers read
(chuckle) and the other thing they do is they post it at the
health department on a bulletin board inside their building
somewhere. So, they met the letter of the law, but clearly
not the - intent of the law, because no one in this
community was notified. (Citizen 1271)

Although citizens made sweeping statements about government,

sometime during their interviews, many also made distinctions about when

they were talking about government (in the larger sense), government

agencies, or agency staff. For instance, one citizen stated:

While I talk about government agencies and what have you,
we had terrific people, uh, representing the agencies and
everyone of them whether it, we invite, whatever reason,
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were terribly interested in being a positive part of the
process. (Citizen 1181)

This statement also clearly illustrates the positive interaction that

citizens can have with agency staff. Yet, negative beliefs and experiences

dominated citizens' reporting, supporting Slovic (2000) argument that

trust-breaking activities are more noticeable than trust-building ones.

Reported negative experiences included aspects of agency behavior such

as the unwillingness to take the concerns of citizens into consideration -

dismissive, not listening, "talking down to" citizens (38% of the reported

experiences); lack of openness in providing information - "stonewalling",

not disclosing information, lack of follow-through, giving "a dog and pony

show" (23%); lack of competence (21%); and no accountability - self-

protection, "passing the buck" (18%).

The same citizen, quoted above regarding government failing to

adequately notify the community, describes an interaction with

government that was similar to interactions reported by a number of

citizens interviewed for this study:

. . so, what the community realized was that for over 10
years various government agencies. . . had reason to think
that it would have been worthwhile to warn us. When we
[finally] had the first meeting with the guy from the health
department, his response was (affecting a different
defensively snobby voice), "Well if we warned everybody
every time we thought something was going to happen,
they would say, that we were Chicken Little and the sky
was falling." Our response was, "The sky fell." And that is,
just ridiculous. (Citizen 1271)
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In discussing agency behavior and trust, one technical assistant

notes:

I think the agencies are surprised as the communities are.
But when you've got some agency who really thinks
they're in absolute control and there's sort of surprise after
surprise after surprise, then you know, the trust just
absolutely goes away. (Technical Assistant 1003)

Interestingly, it was citizens who were characterized as cleanup-

oriented at the time of the interview who gave agencies, or at least the

staff they were working with, the benefit of the doubt stating that the

government agency was not "totally at fault". As one citizen stated in

describing the testing of wells for contaminants and the notification to the

community:

And that's one of the things, too, with it (pause) nobody
considered these [chemicals as] carcinogens. Then,
somewhere in the 80s, they decided they were (pause), then
EPA had to come up with some type of methodology for
measurement and reporting and, and come up with a cut off
as to what was dangerous and what wasn't of a level, quote
unquote, that was magically picked through mathematics
(pause) and ah then place requirements of state agencies
that acted. . . So then they put in place the requirement to test
all drinking water wells in the 80s. They got around to
testing the four wells at the [site]. So when they [the
regulatory agency] tested the wells and found the
[chemicals] in there, course they shut down the wells and
went to city water. But this was a lager number of years
before they then come out with a plan to go about cleaning
up the thing and we're talkin' like, almost ten years, I think
it was. So this did not bode well with the community who
had no idea that this was all going on and these people all
lived on top of this (pause) aquifer that was polluted and so
right off the bat, through various circumstances, the
community felt betrayed by the government. And they
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were.. . they were right in their concept. Whether it [the
betrayal] was (pause), whether it was an actual attempt
(pause) or whether it was just out of benign neglect. That's
debatable. (Citizen 118])

In general citizens were adamant in expressing their opinions of

government, particularly as the behaviors and attitudes of government ran

counter to what they believed government's role should be. For instance,

government's role was described as acting for "the people", and not the

special interests of industry. This view was held by the vast majority of the

citizens. Due to the social injustices bestowed upon a community because

of the site, citizens saw the first level of "the people" as those directly

impacted by the site - the local, affected community.

I think in the end it is uh a role of government to address
these kinds of inequities that, you can not, you can have a
lot of argument about where your tax dollars go, but this -
seemed to be one function of government was to help to
protect the environment and address - these kinds of
inequities. Especially since a lot of it happened under their
nose. (Citizen 1271)

Though most of the citizens would agree with the above statement,

one citizen stated:

They are regulators, they're, their only position in this - is
to ensure that the work is getting done - to the satisfaction
of the law. Not to bring people in to dispute what, the
contractors are doing. That's not their purview. (Citizen
1021)
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4.2.4 Style of Participation (Approaching the Process)

As a whole, citizens described the cleanup process as "convoluted"

and reported having difficulties navigating the system and getting their

concerns heard and addressed. Similar to Luton's study of citizen

participation in solid waste policy in Spokane, Washington, citizen

respondents in this study spoke about their participation in the cleanup

process in active terms and ascribed a range of roles, including reaching

out to broader affected community (11 of 12 citizens). With regard to their

role in relation to government, citizens' ascribed roles ranged from an

overwhelmed and adversarial approach to "prove those bastards lied to us"

and prove "the culpability of the state" to a more solution-oriented and

cautiously cooperative approach of "hav[ing] our own assurances that

when this project was done that the community was safe".

Depending on the orientation of participation, citizens used

different strategies to function within the process. As one technical

assistant observed of a procedurally-oriented citizen and community:

And then what's actually kind of painful for me to see is
that, the community who is trying to have a voice, uses a
strategy that I don't think is very effective, which is
continual interruption with questions and then sort of a
follow up kind of complaining, uh, that is seen from the
[regulatory agency] and the [PRP] and the consultants as
just, disruptive and off - off targ, you know off track, and,
and - we've gone over this before, and so it's very uh, just
a very negative experience for everybody. (Technical
Assistant 1002)
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When it was believed something was wrong with the process, it

was thought so by citizens, government, PRPs, and technical assistants,

alike; however, citizens and other involved parties spoke differently about

the cleanup process. Citizen respondents reported their frustration with the

process in terms of institutional failures, such as following the letter of the

law instead of the intent of the law.

On the other hand, other involved parties reported their frustration

in reference the personalities of the involved citizens and to involvement

being a "wild card". For instance, one agency staff person who noted that

he and the community he was working with had developed a very good

working relationship over time, explained the general conundrums that are

presented when citizens are involved in the cleanup process.

I think that's the, the thing about the whole public process
that drives so many of us, technical people, crazy, you
know is that we're, we're, we're, you know we got into this
field number 1 and we were trained number 2 to, to, to
really think, logically, A to Z, linear, you know from A to
B is, is, is as efficiently as possible, and of course that
works when you're doing your science and that's the
scientific method urn, but you, you bring in public process
and it's, it's just total chaos. It's all over the map. You
can't predict it, from day to day it changes, it reverses
itself. And I think it drives technical people nuts because
it's totally uncontrollable, unpredictable. (Government
1182)

Two other involved parties commented on site-specific

organizational difficulties. The PRP stated:



The RAB [Restoration Advisory Board] would be
quarreling over the agenda, when it would be sent out, [and
then] quarrelling over who had the floor during meetings.
(PRP 1103)

An agency staff person conferred:

The RAB spent almost all of the time of the process
bickering over who does what and not getting to
environmental issues. (Government 1102)

This frustration, however, was not limited to one cleanup site, nor

to the government agencies and PRPs. Interestingly, three citizens

mentioned that at some point during their participation they were

frustrated with the cleanup process particularly with regard to the

difficulty of "assigning roles" and "trying to figure out who was going to

do what". As one citizen reported:

And that's what. . . that's the final thing that has to be
resolved is the cleanup. Now we went through four years of
everything else addressing every other thing but that's
coming to fruition now also. (Citizen 1181)

4.2.5 Illustration of Citizen Progression through the Continuum

Though it is difficult to determine exactly how and when (or if)

citizens move along the continuum through the life cycle of their

participation, the following excerpts from an interview with a cleanup-

oriented citizen illustrates an ideal.

Procedurally-oriented participation: There were a lot of
people who were irritated with what was going on. There
was a lot of (pause) dislike and distrust. It was a raucous
type meetings. People were always in each others' face. But
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nothing was being accomplished other than venting anger
and the government tried to protect themselves,
government meaning the state (pause) mostly. (Pause) So

. what we did was (çause) we realized (pause) nothing
was going to be accomplished by just, by just continuously
attacking the system, which, okay, we all agree, it's
screwed up. Now what do we do? Well, nobody had the
"now what do we do". You know, they were. . . they were
really good at throwing brick bats but as far as getting into
order and doing something and so (pause) and this is where
TOSC come in awful early... So this whole thing was, was
to form a community group so we could get TOSC
involved so then we could respond to the concerns of the
community. It, it, it was intertwined but it was all self-
serving, if you will, as far as trying to get to the crux of the
situation. People hollered and screamed and got into
faces... and even while we were starting up the community
group (slight pause) the biggest complaint was that they
didn't want anybody from the government at the table.
Well, that's like playing a one-sided ping-pong game. You
know (chuckle). . .1 mean, you may get some, you may get
some gratification cause you're always going to win but if
you're not playing anybody what the hell's the difference.
And. . . and they just, they just were, they were adamant that
they were that they didn't want anybody from the [PRP], or
the or the [state], the city , the county, they didn't want any
of them people. They wanted to have meetings, and... and
so. . . and again my question to them (pause) was what are
you going to accomplish? What are you going to get at?
"Well, we've got all these concerns" and tadada and tadada,
and I said "Well, you can't solve them; we can't solve
them; we've got to have (pause) so let's form up and get
TOSC involved and then go from there." So that was the
agreement that finally.. .that. . . close to a consensus. Some
people dropped out because we were not going to be
involved in legal work.. . stuff as far as (pause) whether or
not people had been contaminated, whether or not the
state.. .the liability issues.

Transitional participation: Uh,.. .but we did get them to
form up with a lot of hard effort to form up and to get the
letter to TOSC that we were a community group and then
get the TOSC involvement and at the same time we were
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holding monthly meetings and uh (pause) and uh it was an
effort to get them to focus on a result rather than the
immediacy of releasing their own anger. And this is true of
most community groups that are driven by this type of
a.. . of a situation where they could have, or at least in their
mind, they were harmed by something. There's got to be a,
you know, a weird.. .it's dictated that there's somebody
responsible for all our ills. No one's responsible for their
own life anymore... The whole thing was what we did was
we focused on, okay, (pause) let's write down everybody's
complain, concern, or whatever. Our tasking, our bottom
line, what we wrote up in a little four-line thing was we
would turn concerns into actions. That was what we were
to do and we would utilize TOSC even though there was
still a lot of uh.. .unhappiness with the fact that we were
using a de facto government institution cause TOSC is
funded by EPA. Even though it was. . . the only saving grace
was it was hooked to the university.., and then I . . . the
other thing was to get them to work in a step-by-step
process. Identifying step-by-step process so that's what we
did, brought in the flipcharts got out the old pencils, felt
markers and started goin' through and a number of
meetings we held was just identifying and prioritizing the
concerns.

Cleanup -oriented particip ation: Well what we... going
back to the list of 31, if you will, we prioritized it and took
out the top 10. Then we set down a meeting with TOSC,
[the PRP], [the state agency]... uh and I think the uh
consultant from the state might have been there but I don't
remember. And then of course the community was there.
Then we went down those ten items and assigned
responsibility. In other words, okay, we've got this sewer
issues, is it traveling with the sewer, who's responsibility is
it to check that out and give us an answer? And some of
these befell to [the state agency], a large number of them
befell to [the state agency], and some of them to the [PRP].
So then we said okay, how long do you think it will take
you to get us an answer back? And then, so we had who
was responsible and when we would get an answer back.
And, of course, sometimes the responsibility shifted and
sometimes the time didn't hit because you're only just
taking a, you know, a guess at this anyway. You're not, you
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don't, it's nothing scientific. This isn't, there's no numbers
involved. So we worked that way and as we answered
(pause) to a particular one and then the community group
said okay we're satisfied with that response. Then we
would, it stayed on the list of 31 but then we would [put]
another item to the list of 10. And then sometimes when
they come back with an answer we would be, we would be
satisfied with the answer. In either case normally, whatever
answer the government entity gave us, we requested TOSC
to check it. They would do an independent study on
it. . . Once the concerns was up then we started addressing
them. Then the community group really got behind the idea
of turning those concerns into action items. Especially
when they.. .there were some of them that were low
hanging fruit, idea, that the, that the state could answer
right away... And that's what.. . that's the final thing that
has to be resolved is the cleanup. Now we went through
four years of everything else addressing every other thing
but that's coming to fruition now also.
This is one citizen's experience in the cleanup process but it

exemplifies the experiences of all of the cleanup-oriented citizens in this

study. It demonstrates how he and his group moved from a procedurally-

oriented phase marked by anger and distrust, through a transitional phase

focused on learning and cautious relationship building to a cleanup-

oriented phase in which they were able to establish a working relationship

with agencies and PRPs to address and resolve concerns, including the

cleanup itself

Though it is difficult to precisely determine when and how citizens

move through the continuum, in this case, it suggests that the realization

that the citizen group was not going to accomplish anything by continually

"attacking the system" facilitated their moving into a transitional phase of
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setting priorities, learning technical information, and building

relationships. It also suggests that moving to the cleanup-oriented phase

was facilitated not only by developing working relationships with the

other involved parties, but also by the presence of a technical assistant.

4.3 Technical Assistance Does Not Necessarily Lead to Citizens'
Ability to Influence Decisions

Some scholars within the citizen participation field posit that

technical assistance would allow citizens to approach technical, decision-

making processes more substantively by enabling them to offer their own

proposals (Arstein, 1969; Teske, 2000) in addition to verifying claims of

other involved parties (Arnstein, 1969; Hadden, 1981; Fischer, 2000;

Teske, 2000).

This study, similar to some case studies (Cohen, 1995; Teske,

2000; Bunsenberg, 2000) shows that the use of a technical assistant does

not necessarily lead to citizens being able to offer their own proposals and

have them integrated into the process. Findings from this study suggest

that capacity-building tends to move from a focus on developing capacity-

building resources internal to the citizen groups of the actively involved

citizens to more externally-focused capacity-building resources (Eng and

Parker, 1994).

94



95

Without an adequate basis of capacity-building resources, technical

information alone does not necessarily ensure effective participation or the

ability of citizens to influence decisions. For instance a procedurally-

oriented citizen's learning about the volatile nature of PCE and the

citizen's continued adversarial style of approaching interactions in the

process did not allow other involved parties to recognize the citizen as a

legitimate, or rather credible, partner within the process. What the study

does show is that there is the possibility of influencing decision-making, in

light of or despite a number of factors, one of them is citizens being more

cleanup-oriented in their approach.

All of the cleanup-oriented citizens, and one of the transitional

phase participants, reported that with the use of technical assistance they

were able to influence some technical facet of the process and have their

concerns integrated into ongoing cleanup considerations. One citizen did

note, however, that she did not feel that citizens would have much

influence in the cleanup due to the large size of the site, but nevertheless

felt that in the areas where the citizen group participated, the suggested

changes and modifications to work plans were significant. This runs

counter to what Teske (2000) hypothesized with regard to the size of the

site and the potential for citizen influence.

Citizens reported a number of influences that their technically-

assisted participation had on site work plans, and questioned whether or
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not such changes would have happened had they not had a technical

assistant. Such changes included: a change from capping only part of a site

to contain contaminants to recapping the entire site; a PRP putting in

various types of environmental protections to prevent air pollution internal

and external to a facility; and, digging new wells, establishing collecting

systems for water and gases, performing monthly well monitoring, and

putting in testing monitors at local businesses.

Citizens also reported that they were able to have some influence

without, or at least before, having a technical assistant. In one case

additional changes to work plans happened based on the expertise of one

technically-trained citizen in the group, and that information led to the

identification and cleanup of an area within the site that was initially

considered by regulators as not needing cleanup. With the citizen's input,

the agency re-assessed the area in question and determined that it too

needed to be scheduled for cleanup. Two other citizens outside of those

mentioned above reported that they were able to "get what they wanted"

concerning site-related issues (i.e., securing an alternate source of

drinkable water) but did not report anything specific to the actual cleanup,

either with or without their technical assistant.

Information is an important resource for citizens as they participate

in technically complex decision-making processes and technical expertise

to interpret that information is crucial, as access to information and the
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resulting ability to question the data used to legitimize decisions is the

basis of power and influence. Two other considerations must be kept in

mind when looking at the effects of technical assistance on decision-

making processes, particularly with regard to substantive changes to

policy, such as new and improved environmental protections.

One is that, the cleanup up process has a long time horizon. As

previously mentioned, completing the cleanup of a site could take 18 years

(Dearing, 1996). As the boundaries of entering and leaving the cleanup

process are permeable, as actively involved citizens and their respective

communities change, and as agency personnel change, clearly tracing the

path of technical assistance's influence on the ultimate result of the

cleanup completion may prove difficult. The other consideration is agency

behavior.

Even though laws mandate the participation of citizens in decision-

making processes, regulatory agencies have a great deal of discretion in

deciding how much participation to allow and how much to listen to

citizen comments (Teske, 2000). For instance, the section on public

participation in CERCLA states that "before adoption of any plan for

remedial action to be undertaken" regulating agencies must "(1) Publish a

notice and brief analysis of the proposed plan and make such a plan

available to the public. (2) Provide a reasonable opportunity for

submission of written and oral comments and an opportunity for a public
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meeting at or near the facility at issue regarding the proposed plan and

regarding any proposed findings" (42 U.S.C. section 9617 CERCLA

section 117).

Though CERCLA sectionll7 (a) states that "sufficient information

as may be necessary to provide a reasonable explanation of the proposed

plan and alternative proposal considered," (42 U.S.C. section 9617

CERCLA section 117) for the analysis of the proposed plan, citizen input

does not have to be sought nor integrated into the decision-making

process. As one technical assistant notes from his experiences working

with citizens in the cleanup process:

Communities have a very difficult time understanding that
[the process], I mean, it's, cause it is sort of limbo land for
the communities. I mean they don't, they don't have a legal
right to make any decision in the process. Their only legal
right is that people have to tell them what's happening in
the process - and they have to be given an opportunity to
provide feedback. That's it. The-e people in control don't
have to take their feedback, they can ignore their feedback,
whatever and they essentially have no legal standing.
That's a very difficult piece for communities to understand
cause they feel wounded, they feel like they have some sort
of legal standing to be able to - vote, choose, control,
whatever it is, but something that is binding on people and
the reality of it is they have nothing that's binding on
anybody to make any difference. (Technical Assistant
1003)

This study suggests that technical assistance is more likely to help

citizens influence decisions if they have an adequate and recognizable

basis of capacity-building resources. That is, as this study implies that they
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are more transitional or cleanup-oriented in their participation. In other

words, technical assistance is better able to facilitate citizen policy impact

if the citizens' procedural and social justice concerns have first been

addressed, if citizens gain a sense of healthy skepticism toward regulating

agencies, and if they are less confrontational in their approach.

If technical assistance does not help citizens influence decisions or

produce positive policy change (i.e., improving the process, the

environmental outcomes of decisions, etc.), this is not a failure of

technical assistance. Rather technical assistance operates within a system

of relationships and interactions that either hinder or enable its

contribution. It should be noted that the onus for this is not placed solely

on the shoulders of citizens, but also on the behavior of other involved

parties, particularly regulating agencies.

Despite the pressure for citizen participation to produce "new and

improved" policy outcomes, and hence the use of technical assistance to

facilitate this goal, I would maintain that technical assistance can have a

much more dynamic and profound role in influencing the social and

procedural aspects of the cleanup process, which may or may not lead to

positive, citizen-induced, policy changes but are nonetheless relevant to

enhancing citizens' capacity to participate in the process. In turn this could

elevate their potential to influence the process. However, whether or not

technical assistance actually "evens the playing field" remains debatable.
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4.4 Technical Assistance's Effects on Citizens' Capacity to
Participate are Progressive and Cyclical

The effects of technical assistance are not limited to the technical

and substantive complexities of the cleanup process but also to the social

ones. Actively involved citizens (henceforth citizens), rely on a number of

resources - such as human, technical, financial, legitimacy, experiential,

structural, and network resources - to enhance their capacity to effectively

participate in a decision-making process (Amstein, 1969; Cottrell, 1977;

Gray, 1985; Rich, 1995; Press, 1998; Wondelleck and Yaffee, 2000;

Labonte and Laverack, 2001; Steelman and Carmin, 2002). Findings show

that technical assistance can facilitate and extend the capacity of actively

involved citizens to participate in the cleanup process, and that the

dominant effects of technical assistance on these capacity-building

resources are different depending on citizens' orientation of participation.

More specifically, similar to the findings of Eng and Parker (1994),

the effects of technical assistance on capacity-building in this study are

progressive and cyclical. They are progressive in that they move from

focusing on developing capacities internal to the actively involved citizens

and their citizen group (i.e., human resources when citizens are more

procedurally-oriented) to the external capacities of working with others

(i.e., networking resources, when citizens are more transitional and

cleanup-oriented in their participation). These effects are cyclical in that
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changes to communities, actively involved citizens, and changes in

government agency personnel working on the site create new social

dynamics, sometimes creating the need to "start over" with building

relationships and eventually working together.

As one dimension of technical resources, the effects of technical

assistance on other capacity-building resources have social and/or

substantive characteristics. For purposes of this study, social

characteristics are referred to as those that affect citizens' sense of being

within the process, those that build relationships and/or reveal preferences

and values; and those that develop a deeper understanding of the issues

while substantive characteristics are defined as resource or environmental

concerns that the citizen group would like to address or resolve (Steelman

and Carmin, 2002).

Findings show that over time technical assistance can socially and

substantively affect the cleanup process on four levels - the actively

involved citizen, other involved parties, the social interactions within the

cleanup process, and/or the procedural and technical dimensions of the

cleanup process. These effects can be short- or long-term.

Short-term consequences tended to be attributed to social effects,

particularly addressing internal networks, and were expressed in terms of

"how quickly relationships can unravel" and "how quickly credibility can

be lost if someone says something wrong". Long-term consequences, on
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the other hand, were attributed to substantive effects, such as changes and

modifications to cleanup work plans, and in some cases social effects, in

terms of citizen learning and sense of being. Though social and

substantive effects of technical assistance were mentioned by actively

involved citizens in all three orientations of participation, differences lay

in their area of emphasis.

Seventy-two percent of citizen comments about the effects of

technical assistance described social effects (Figure 4). As previously

mentioned, social effects were defined as those that impact citizens' skills

and sense of being within the process (human resources), develop deeper

understanding of the issues (technical resources), build relationships, and

reveal or validate preferences and values (network and legitimacy

resources).

Citizens in all orientations of participation spoke of their improved

technical understanding of the cleanup (technical resources) as a result of

technical assistance. Procedurally-oriented and transitional participation

citizens emphasized the psychological and the skill-building effects of

technical assistance (human resources) and organizational arrangements

(structural resources), while cleanup-oriented citizens focused on the

improvement in working relationships with the regulatory agencies and

the PRPs (networking resources).
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Figure 4: Number of Statements Pertaining to the
Social Effects of Technical Assistance on Capacity-

building Resources

As previously noted, citizens are capable of having different

orientations of participation during the course of their involvement in the

cleanup process, and those orientations can also change on an issue-by-

issue basis. Though citizens tended to speak chronologically about their

participation in the cleanup process, they tended to speak about the effects

of technical assistance, once they were prompted by a question from the

researcher.

This key finding is based on the orientation of participation that

each citizen was in at the time of the interview as it was too difficult to

directly associate the effects of technical assistance with the various

changes in orientation of participation that each citizen went through. In
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short, data only allowed the researcher to examine the effects of technical

assistance based on their orientation at the time of the interview. At the

time of the interviews, three citizens were procedurally-oriented, five were

transitional, and four cleanup-oriented.

4.4.1 Human Resources

Eight of the citizens reported that technical assistance, at some

point during their use of it, boosted their skills and/or sense of being.

Procedurally-oriented and transitional phase citizens were more likely to

emphasize the psychological and skill-building effects that technical

assistance was having on their participation, than their cleanup-oriented

counterparts. This emphasis on the human resources impacts could be

explained by the fact that when citizens are in transitional and

procedurally-oriented participation, they are still learning to navigate the

process and are improving their confidence and abilities to be effectively

involved in the cleanup process. Cleanup-oriented citizens, on the other

hand, seemed to have more confidence in their role in the process and

have developed their skills enough to adequately work with other involved

parties.

Of the social effects of technical assistance on human resources,

approaching the process and the feeling of being empowered were

mentioned by five of the twelve citizens. Four noted that feeling that
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someone cared about them and their situation was a benefit, and three

mentioned learning communications skills as a benefit of having a

technical assistant. Changing citizens' outlook about the process and

function within the process was a social effect noted by five citizens (2

procedural, 3 transitional). For instance citizens mentioned that having

technical assistance enabled them to approach the cleanup process

differently by allowing them to focus and set priorities, and hence

potentially "ask better, more intelligent questions". One citizen explains:

[Technical assistance] helped us to see that we should
continue to pursue other avenues of trying to get things
done and um get answers and, and, and urn, uh not to be
intimidated by the fact that some people [agencies] don't
seem like they want to, to be bothered with those kinds of
things. (Citizen 1101)

Another citizen goes on to say what learning anger-reduction has

done:

They [TOSC] taught me not to be so pissed off at
everybody (pause). They taught me how to look at it in a
different way - look this is what we need from you guys.
We don't need you to tell us that the pollution is lower than
it really is. We need to know what it really is, where it is
found, so we can keep the hell away from it.. .Plus when
we ask [government and the PRP] a question, they kinda, in
the beginning - what they would do, they would - go talk
to someone else, like each other, and never answer our
question. And now, we've learned how to say, you didn't
answer me the right way. You didn't answer me the way
it's supposed be. So it's, it's - it's programmed our mind in
a different way, you know. It's kind of weird. I'm glad.
(Citizen 1222)
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During transitional participation, citizens take learning a new

approach to a different level by emphasizing the need to stay focused on

substantive issues of the cleanup. One citizen contends:

which is the big point about TOSC for me. TOSC is not
paid by a corporation who is polluting. TOSC is not part of
an ongoing bureaucracy who's failure to protect the
community is a political black eye for whichever party was
responsible for that. Because if I had the energy to jump up
and down and say Republicans poisoned my town, I would
be able to prove that, but it wouldn't actually further the
remediation. And that's the big lesson with TOSC is how
we win. Keep your eye on the prize. Don't get distracted.
(Citizen 1221)

Another citizen emphasized this point of distraction by noting

some of the issues that many disadvantaged communities have when

participating in the process:

There was kind of in-fighting which probably is a fairly
common thing with disempowered people, rather than
focus their energies on what really needs to be done, they
get stuck protecting small turfs that, it's like a small and
smaller piece of the pie. (Citizen 1271])

Five citizens (2 procedural, 1 transitional, 2 cleanup) noted that

empowerment was a benefit of technical assistance. Boosted confidence in

citizen efforts to participate marked one of the effects of technical

assistance to citizens while they were procedurally-oriented or transitional

in their participation.

I had no security in any of this, so I was easily bullied.
And, understanding the chair's position, there's a
leadership position, and it's difficult to lead without
information. . . [Our technical assistant] alleviated a lot of



my concerns.. .1 received a strength. This ability to sit at
that table now and deal with these folks. Don't, don't get
me wrong, it's not that I didn't get any extra training - I
mean I had to go through a lot of training. I had to learn
some stuff. I, I [still] don't know everything I need to
know. (Citizen 1021)

In this case, the citizen was part of a citizen advisory board, one of

the formal citizen participation mechanisms that government must help to

support, through trainings, during the cleanup process; however, most

actively involved citizens are involved in ad hoc citizen groups that do not

have early and formalized access to trainings programs about the cleanup

process, as was the case in this study.

Interestingly, four citizens (2 procedural, 2 transitional) attributed

feeling cared about, as a result of technical assistance. As described earlier

in the chapter, the perceived lack of care by government for the plight and

concerns of the affected communities was mentioned by eight citizens.

These results suggest that providing citizens with an outlet outside of

government with whom they can talk through issues might begin to

balance out citizen perceptions of government's lack of care, and facilitate

their capacity to focus on other issues of importance to them in the

process.

One cleanup-oriented citizen noted the psychological impact of

technical assistance on the other involved parties involved in the process,

as well as the social interactions between the parties.
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I think industry felt more threatened - by the community
although we tried to be reasonable and work with the
agencies. I think TOSC had a calming effect because they
were just a neutral party. (Citizen 1151)

Five of the nine other involved parties reported that they were able

to notice some change in the skills or psychological well-being of the

citizens sometime after they acquired technical assistance. Interestingly,

those other involved parties were more likely to be speaking of citizens

who were either transitional or cleanup-oriented in their participation.

Other involved parties noted that the perceived increase in confidence of

the citizen allowed them to focus on the data. As one agency staff

remarked:

From their [the citizen group] standpoint it was pretty
obvious that they felt much more comfortable going to their
technical assistants, than necessarily counting on us or, for
that matter, [the PRP] and their consultants for
explanations.. .1 saw an increased confidence level, in the
community. They were much more self-assured, the
community folks. I mean, they had their experts now, uh,
once they had TOSC on board. And they were, they seemed
less constrained or less hesitant to, urn, talk through
technical issues. . . but my perception was that they felt
empowered having their, having had technical discussion
with their experts that either supported or changed their,
their original viewpoint. And so when we talked to them, it,
it, they clearly came across with more self-confidence.
They felt, my perception was that they felt more
empowered to call us up and call us on the carpet for
technical decisions or conclusions urn, uh so to me, that to
me was very positive. (Government 1182)
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4.4.2 Technical Resources - Citizen Learning

Technical assistants actively engage in risk communications with

the citizens they work with in that they impart technical information to

inform citizens about the existence, nature, form, and severity of risks

through document review and verification of data. One way in which this

is reflected is through citizen learning.

Scholars do not have a single definition of citizen learning

(Fischer, 2000; Teske, 2000) but a common aspect is that citizens are

enabled to understand and question "official" claims within the policy-

and decision-making process. Citizens reported both technical and

procedural learning due to technical assistance. Technical learning was

stated in terms of understanding technical ideas and concepts, and/or

regulatory standards. Procedural learning referred to citizens' learning

about regulatory, participatory, and/or legal processes.

Transitional phase citizens reported that technical assistance

allowed them the ability to "be at the table" based on the learning that they

did both on their own and with their technical assistant. The following

statement exemplifies this sentiment.

So I have had to meet the challenge of learning - tort law,
criminal law, chemical.. . basic chemistry, and then
chemistry that involves compounds of concern and how
they generate daughter compounds. See I can talk like this
now, but it took me two years of literally flogging myself.
Now I feel comfortable - listening to what is essentially a



foreign language to me, not being fluent in it but catching
the drift. (Citizen 1221)

Similar to studies by Brown (1992) and Satterfield and Levine

(2002), citizens showed a pride in their burgeoning understanding of the

technical and procedural issues. Five citizens (1 procedural, 2 transitional,

2 cleanup) demonstrated some aspect of their technical learning with

pathways of exposure being the most demonstrated topic of learning. For

instance, one cleanup-oriented citizen stated:

I mean I was familiar with parts of it, uh, I wasn't familiar
with other parts. I didn't realize that dioxin was a result of
the process of making pentachlorophynol um, and that it's a
degradation agent, and that basically dioxin is created by
most everything we do. I mean that's how we get exposed
to it. (Citizen 1121)

One citizen pointed out that learning about exposure pathways

changed his approach to his involvement in the cleanup process:

So the urgency for me was - we were working on toxics.
The clarity was that's not all the picture. The picture is do
you have any receptors that will be damaged by the toxin. I
did not understand that, but now I do. And because I
understand that now, I have now developed a new way of
approaching all of this and I can now categorize whether it
[the issue at hand] is important and whether it's not.
(Citizen 1021)

Of the citizens who were characterized as procedurally-oriented at

the time of the interview, only one described any technical learning that

came out of their interactions with their technical assistants, though two of

the three noted that they had engaged in some form of self-learning about
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the cleanup and site-related issues before having a technical assistant. On

the other end of the continuum, oniy one of the four cleanup-oriented

citizens spoke in detail about what they had learned.

If citizens spoke about their learning, transitional and cleanup-

oriented citizens were more likely to speak about how they applied that

learning, than about the specifics of it. Application of that learning,

primarily applied to reaching out to the broader community; for cleanup-

oriented citizens and one transitional citizen that also applied to

substantive effects.

As mentioned previously, citizens noted that reaching out to the

wider affected community was one of their roles. Five citizens indicated

that they used what they had learned from their technical assistant to better

inform and communicate with the wider affected community, but also

spoke to the challenges of communicating with the larger community.

Citing an analogy between the 1998 law in California regarding smoking

in public places and the cleanup site in her community, one transitional-

phase citizen describes the challenges she faces in trying to educate her

community about the cleanup site and conveying the concept of risk.

Well, and it's a good ole boy denial. "Hell, what do you
think, . I worked in that plant. Hell, I drank that
stuff for lunch. I brought it home. I wrung my t-shirt out in
the sink and then we did the dishes in the sink." And this
time I was just going "Huuuh". But I understand this --
because lifelong smokers.. .all of a sudden everything
changed in CA in 1998 and you couldn't smoke in the



restaurant anymore. Well, for the non-smokers, that's
peachy-keen, but for the smokers you gotta get up, you
gotta go outside, you gotta stand in the rain. And they do it.
But it didn't make them think that magically smoking was
bad just because the law said you couldn't smoke in the
restaurant. They don't think smoking is bad. They think CA
is full of the politically correct, god damned liberals who
don't want them to have any fun, because if they would just
mind their own business, the smokers think, what I do is
my business and you have no right to tell me what to do
and if you don't want to breath my second hand smoke you
go stand out in the rain. But it never occurs to them, "Oh
my God it's January 1st, 1999 - oh, smoking is bad for me I
better put this down." That did not happen and it's not
happening. So when I tell them these chemicals hurt
you. . . they go "no they didn't, I'm fine." Exactly like the
smoker would say, I don't have lung cancer. (affecting a
voice) "My grandfather smoked 'til he was 104, three packs
a day, and a fifth of bourbon and he's still going strong."
How can I argue with that? You've got good genes but
you're going to be living with a hole in your throat. You
know, I could say that but it doesn't compute. . . so I have
taken a new tact. I've tried to describe to people what "at
risk" means, and was the one who actually
helped me with this. You take a group of kids in a
schoolyard and you line up a bunch of archers, on the
bets... and at one signal the archers fire a volley of arrows
into the kids at the school yard. Now in that schoolyard
some of the kids are dead, some of the kids are wounded,
and some of the kids are fine because the arrows were so
random but all of the kids were at risk. (Citizen 1221)

Counter to the views that citizens reported concerning their

learning, three of the nine other involved parties stated that citizen

learning has a detrimental side. The agency and PRP staff expressing this

sentiment were affiliated with sites where the participation of the citizens

interviewed for this study was characterized as procedurally-oriented at

the time of the interview, and the relationship between the citizen, the
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agency and the PRP was reported by all as being strained and distrustful.

In this statement, the agency staff person talks about his experience with a

site in this study as well as his experience with other site cleanups.

Some people know just enough to be dangerous. Getting to
a point but not getting further than that, distorting the
information. Citizens get comments from their technical
assistants, consultants, think they know what it means then
would send a summary themselves instead of sending the
original comments from the technical assistants or
consultants, a lack of technical understanding. Synthesizing
information can be a problem. (Government 1102)

With the exception of the social effects of organizational resources,

findings suggest that the enhancement of technical resources (technical

learning and the application of that learning) served as the foundation

upon which other capacity-building resources were built.

4.4.3 Legitimacy

Being perceived as having a right and the capacity to participate in

the process is essential to establishing legitimacy (Gray, 1985). Scholars

agree (Arnstein, 1969; Gray, 1985; Day, 1997; Slovic, 2000) that those

impacted by the policies and actions of others have the right to participate;

however, to be perceived as legitimate, stakeholders must be seen as

having the capacity to participate. For instance, some stakeholders, either

due to their recognized expertise or regulatory authority, are readily given

legitimacy in the process to assess and resolve problems. Citizens, on the
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other hand, need to prove their legitimacy based on technical merit to

effectively contribute to resolving a particular problem. Also embedded in

the legitimacy factor are issues of trust and credibility. Though citizens

reported themselves as technically-focused they were not perceived as

technically-credible, neither by their accounts nor those of some of the

other involved parties.

Eight citizens (1 procedural, 4 transitional, and 3 cleanup)

attributed a perceived change in their legitimacy as a result of having a

technical assistant. Citizens spoke of this perceived change in terms of

their bringing useful, outside, technical resources to the other involved

parties and having those resources used by others; a noticeable changed

behavior in how government and PRPs treated them; and, their recognized

ability to hold others accountable for their claims and actions.

Transitional and procedurally-oriented citizens noted that having a

technical assistant by their side changed government and PRP behavior in

that they were not treated as "troglodytes" and as a procedurally-oriented

citizen said "they treat us like we're sophisticated now". A transitional

phase citizen claimed:

It [technical assistance] put us on a whole new track. We
are on a track of respect now, and that's the thing that's
lacking in almost every one of these committees - the lack
of respect between the uh agencies, the [PRP], and the
community. (Citizen 1021)



115

Procedurally-oriented and transitional phase citizens were more

likely to speak to the issue of being shutdown but then gaining some sense

of leverage once they were better able, through technical assistance, to

hold government and PRPs more accountable for their actions. One citizen

commented:

When we were just ignorant housewives who didn't know a
PCE from a PCA, they could run buckshot over us. But
when we speak their language, and we talk about
remediation touch points, and we talk about, you know,
we're using essentially the gobbledygook language that
they use to talk about the process of dealing with pollution.
They understand that at least we can speak enough so they
can't shut us down completely. (Citizen 1221)

Two other involved parties, both government staffpersons from

either a site where the citizen was characterized as transitional and

cleanup-oriented in their participation, agree. One noted the following on

changed behavior and accountability:

After technical assistance, the community started looking at
the data, and focusing on actual and specific data in their
dialogue with the PRP. Technical assistance allowed the
community to focus on the data and that forced the PRP to
listen. In one instance the [agency] presented comments to
the [PRP] in a private meeting, and the {PRP] blew it off'
however, at the [committee] meeting and the community
presented the same comments [based on comments from
their technical advisor] and the [PRP] became much more
agreeable. Once it was in public, the [PRP] couldn't resist
wholeheartedly. Due to technical assistance, the PRP is
taking the community more seriously than beforehand.
[The PRP] doesn't take the community as crack pots and
angry citizens, because now they have data to back them
up. [The PRP] is more responsive to community.
(Government 1022)
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Six of the nine other involved parties noted some aspect of gaining

a sense of legitimacy due to technical assistance. Interestingly, other

involved parties were more likely to attribute legitimacy to citizens who

were characterized as cleanup-oriented, and in one case where the citizen

was in a transitional phase of participation. None of the other involved

parties associated with procedurally-oriented citizens spoke about

technical assistance increasing the citizens' legitimacy in terms of changed

behavior, bringing in resources, or verifying claims. This maintains the

idea that technical rationality and citizens' level of technical discourse

underscore other involved parties' ability to see citizens as legitimate

participants.

One transitional phase citizen even expressed an empathic

understanding of what agency staff have to work with in terms of cleaning

up a site and the general credibility of citizens.

Uh, and you now I can understand that personally, if I
spent - you know, like 8, 9, 10 years - of learning - about
my field, and you walk in -- uh, from the kitchen... and
then you walk in from the field, a regular field hand, and
uh.. .you've done absolutely nothing in this field to warrant
any credibility - "why, why, why should I take my time to
teach you anything? Okay? If you don't know what I'm
talking about - learn. Don't come in here expecting me to
spoon-feed you." (Citizen 1021)

Four of the other involved parties spoke of how technical

assistance improved agency credibility, or at least showed that the agency

reports or data in question were "above board".



Technical assistance gives more credibility to government.
Credibility meaning - trust. . . that you know what you're
talking about and that you're doing the right thing, and not
spouting out slogans and pitches "Trust us we're the
government and we're here to help you." (Government
1022)

This suggests that citizen legitimacy in the process is not only

linked to technical knowledge, but to how other parties perceive the

citizen. With regard to procedurally-oriented citizens, a perceived change

in behavior of other involved parties toward them does not necessarily

translate into legitimacy in the process. In terms of transitional and

cleanup-oriented citizens, speaking the language of cleanup and having a

technical assistant by their side to confirm or discount the claims of

government and the PRPs were clear factors influencing other involved

parties perception legitimacy. These findings support Hadden's (1981)

argument that "the higher the perceived citizen expertise, the higher the

bureaucratic tolerance for citizen participation" (p. 539). In other words,

citizens are more likely to be seen as legitimate participants in the process

the more technical capacity they have. And, government agencies are

likely to have more credibility with citizens who have increased technical

capacity.

117



118

4.4.4 Network and Structural Resources

In addition to the legitimacy, Gray (1985) posits that in order to

seek collaborative problem-solving involved parties must believe that

positive outcomes will result from such collaboration and that the

incentives to collaborate offset perceptions that working together will

threaten their access to scarce resources. Perceptions of positive benefits

can be increased, it is argued, when involved parties come to recognize

that their actions are fundamentally linked to the actions of other involved

parties. Through establishing networks, involved parties not only try to

promote a relationship with parties actively involved in the problem, but

also with those who are not actively involved.

The literature points to various types of networks that can be

fonned. More specifically, it distinguishes between bonding and bridging

networks. Bonding networks are those that cultivate relationships within a

particular group, such as a citizen group, while bridging networks are

those try to form relationships across groups - such as between citizen

group and wider affected community, or citizen group and other involved

parties (Labonte and Laverack, 2001; Steelman and Carmin, 2002).

With the exception of one citizen, all citizens reported that "getting

the information out" to the broader affected community was one of their

primary roles as citizens. Eight citizens (1 procedural, 3 transitional, 4
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cleanup) described the social effects of technical assistance on network

resources. All eight of the citizens reported that technical assistance

enabled them to bridge relations with broader affected community by

allowing them to better communicate the technical and procedural issues

of the site cleanup.

For instance, within the context of the length of time it took to

work through all of the concerns of the cleanup, one citizen describes how

technical assistance provided an element of continuity and how it helped

her network with the broader community:

One thing that we did find, and [our technical assistant]
was extremely helpful in this - we'd have meetings and
because it took so many years, the community would
change. And - (pause) when people notice nothing, when
there's no odor anymore, then everyone calms down and
then we'd have an association meeting, and - want to bring
people up to date, and there'd be a new group of people in
the neighborhood.. .TOSC was helpful in bringing people
up to speed again - and assisting me and making sure that
when I was talking, I could put things in layman's terms
and talk with, with - the masses (chuckle) instead of having
industry out there with their technical jargon and people
scratching their heads sayin', "we're not sure what they're
talkin' about", or "we don't know what a VOC is?"
(Citizen 1151)

While eight of the 12 citizen respondents reported that technical

assistance allowed them to better communicate with the broader affected

community, only the cleanup-oriented citizens mentioned that technical

assistance facilitated the bridging networks with other involved parties,

such as government staff and PRPs. All of the cleanup-oriented citizens
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reported that having a technical assistant who was well-respected by the

other involved parties improved their working relationships and a sense of

camaraderie with the involved government agency staff and PRPs in that

"you didn't see a circling of the wagons" and that the citizens,

government, and the PRP "basically worked together and struggled

through" meetings, rule setting, document review, and answering

questions. With regard to establishing working relationships, one technical

assistant noted:

We [technical assistants] can help them [citizens]
understand the issues, but ultimately if they're going to
have a good working relationship with the agencies and the
responsible parties, they have to have a sense that fair play
is important to the agencies and the responsible parties.
(Technical Assistant 1001)

And conversely,

It's a matter of the agencies understanding what community
involvement is, what communities need, and that varies.
Some communities really don't need much, if - if anything,
and others need their hand held, their hands held through
the entire process. Um (pause) and the agencies need -
need to understand first of all that the needs vary and then
they . . . they have to learn how to assess those needs and
meet them. (TechnicalAssistant 1001)

One explanation for this difference of focus in building bridging

networks could be that cleanup-oriented participants have already

established their legitimacy in the process. In the case of the broader

affected communities, it could suggest that the citizen group has worked

sufficiently to address the concerns of the broader affected community and
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therefore they do not need to continue mobilizing political and social

momentum from the broader community. And, in terms of other involved

parties, they may have more of a sense that fair play is important to

agencies in that they are more likely to give agencies the benefit of the

doubt in terms of their actions.

Six citizens (2 transitional, 4 cleanup) noted that the development

of structural resources was an effect of technical assistance. Foremost,

setting out an arrangement to communicate with the technical assistant,

the physical presence of the technical assistant with the citizen during

meetings with other parties, and arrangements to redirect questions to the

technical assistant before going to other parties were terms given to

organizational arrangements that facilitated participatory efforts. These

organizational arrangements can be seen as facilitating the bonding

networks of the citizens as they work through and establish cohesion

amongst themselves before and while they attempt to bridge with other

involved parties.

Substantive network and structural effects of technical assistance,

on the other hand, were more likely to be ascribed to by cleanup-oriented

citizens than by procedurally-oriented or transitional citizens. The

presence of a technical assistant enabled all of the cleanup-oriented

citizens to commit to maintaining relations, and to establishing and
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participating in organizational arrangements with agencies and PRPs and

their respective technical consultants to answer questions and verify data.

So if we had questions, or if industry had questions, or we
needed someone to go in and talk with chemical engineers
- it was far easier to have TOSC - advise us and also be
present so that - we didn't loose time or - communication.
(Citizen 1151)

Four citizens (1 transitional, 3 cleanup) described the importance

of a community driven process, and the cleanup oriented citizens speak to

the boost that technical assistance gave them to make it happen. An

agency staff person states:

[The technical assistant] being involved and the community
group having set up their own.. .you know informal
community advisory group, um. . . with as lead, and
[the technical assistant] by his side. Where we were invited
to those meetings, you know, um, to, we were summoned
(big laugh) urn so the (pause) I thought [it was a] beneficial
shift that supported this whole notion of empowerment that
you know instead of [the agency] being the lead on, on
communications or orchestrating communications with the
public, the community took the lead through their community
group. (Government 1182)

Though a structural arrangement was put in place, it still took time

for work to get done.

In about 6 months - urn, the community group, and
[government agency], and [PRP] and TOSC were all sitting
down at the table like old friends, just having discussions and
- civil disagreements and - urn, just getting stuff done.
(Technical Assistant 1001)

This also suggests that a technical assistant can facilitate

partnership-building that may not have happened otherwise. This does not
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mean that this will always happen, as having a technical assistant may not

facilitate partnership-building due to a number of factors including social

biases, local contexts, and the relationships formed between the technical

assistance and the citizen, as well as with the other involved parties. For

instance, a technical assistance describes:

The difficulty of the social aspects of our work tends to be
greater the later we get involved in the process (long
pause). And the reason I say that, excuse me, is because the
longer that a community works with the agencies and the
PRP the more history they develop and if they are
dissatisfied through one phase of the work, the chances are
that's going to create biases and hard feelings that will
carry over into subsequent phases. And so it's sort of like,
emotional magnification. Uh, you know, you just keep
piling resentment upon resentment and finally the bag
breaks and people are really upset! So, uh, it's very
damaging to working relationships and it's difficult to
repair. (Technical Assistant 1001)

4.4.5 Financial and Experiential Resources

Financial resources enable citizens to act on their goals, though

research has shown (Bunsenberg, 2000) that access to and use of financial

resources to attain citizen group goals has been mixed. The most

frequently noted financial advantage of acquiring a technical assistant

through the TOSC program (mentioned by 10 citizens) was that it was free

of charge. As one citizen explained:

The, the price was right! When I, when I said to [one of the
technical assistants at TOSCI, I had talked to him on the
telephone and uh, kind of explained to him what was going
on with the site and, and how I needed help and uh, or how



the county needed help, and, and uh, at the end of this
conversation I said to him. . .uh, you know (pause) so I need
to know just at least ball park what we're talking about
here? And he said, well I've got some real bad news for
you, Tim, he said, you know we work under an EPA grant
and uh, I can't charge you a thing. So, I said "You da
man!" (laughing) "You're my guy!" .. .that somebody as
knowledgeable as and as well recommended as
[TOSC] - would actually be available to us to, to help us
with this process, so, yeah, yeah, I was, I was a hero for
about - two hours (chuckles). Yeah, yeah,.. .you know the
"atta boy". (Citizen 1121)

Three citizens did mention that they had sought and acquired

financial resources through state-run programs in order to hire a technical

assistant before finding out about the TOSC Program. However, some

states (such as Oregon) do not have such programs. The vast majority of

the citizens noted they felt frustrated and overwhelmed knowing that they

needed someone to help them but either found it too difficult, or were not

able, to acquire the funds to hire a their own technical assistant.

In four instances, citizens were involved in the cleanup process at

Superfund sites, which made them eligible to compete for a Technical

Assistant Grant (TAG) - three-year grants of up to $50,000 designed to

provide communities with the financial means to hire their own technical

assistants. Nonetheless, citizens found the process and the "red tape" of

applying for the TAG to be a process that was too time-consuming,

choosing to pursue other avenues of assistance.
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Only one citizen, however, reported using a TOSC technical

assistant to help leverage financial resources for their citizen group. In this

case, the technical assistant worked with the actively involved citizen to

apply for a TAG. The citizen was ultimately awarded a grant.

Though citizens did not describe any experiential resources that

they gained that could be directly ascribed to technical assistance, many

noted that in participating in the process, they learned that having a

technical assistant by their side or consulting the technical assistant before

interactions with government and/or primary responsible parties (PRP)

was helpful. This was particularly helpful in holding government agencies

and PRPs responsible for their actions and claims.

Figure 5 summarizes the effects of technical assistance on the

participation of citizens in the cleanup process. Figure 5 enriches Figure 2

(which describes the developmental continuum of participation) by

aligning the reported dominant effects of technical assistance with each of

the three orientations of participation.

Technical assistance for the citizens enters the process by one of

two means. Citizens look to technical assistance because of feeling

overwhelmed, being discontent with the process, and/or the plain

recognition that it is needed. Agencies look to technical assistance for

citizens either as a last resort in hope of rectifying a difficult situation or

because early on they recognize that in order to participate citizens will



need as source outside of themselves to provide and interpret technical

information.
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At the bottom of the diagram are the dominant effects of technical

assistance on capacity-building resources as they relate to each orientation

of participation. For instance, if procedurally-oriented citizens have access

to a technical assistant, and if technical assistance is able to facilitate or

extend their capacity to participate in the cleanup process, from their

standpoint, citizens are likely to experience social effects of technical

assistance on their human resources (sense of being and skills) and

legitimacy (credibility) capacity domains.

As the orientation of the citizen changes, the impact of technical

assistance also changes. For instance, in moving from procedurally-

oriented participation to transitional participation, citizens recognize that

"attacking the system" and/or not being organized will not allow them to

accomplish their disparate goals and begin to call greater attention to and

focus on "the data", as their procedural and social justice issues are

addressed to their satisfaction. There is also an increasing focus on

technical learning and networking. Some of the transitional citizens in the

study mentioned that they were hoping to be able to ask "better, more

intelligent questions" to institutional authorities. The effects of technical

assistance also change, particularly structurally and with networks. If

citizens' concerns are more disparate, there is a prioritization of concerns

and they slowly begin to build a relationship to work with other involved
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parties to address the issues all the time recognizing the fragility of the

relationship.

When, and if, citizens get their procedural and social justice issues

addressed, establish an approach to the process that gains them legitimacy,

align their concerns and learn information that allows them to ask

pertinent questions, and start to build some relationship (furtive or not)

with other involved parties, they then can be oriented toward the technical

merits of the cleanup itself During this cleanup-orientation of

participation, citizens notice the ability to commit to a working

relationship with other involved parties in which they collaboratively

amass and assess information.

Other involved parties, however, tend to report and associate the

effects of technical assistance differently than citizens. For instance, other

involved parties notice the legitimacy effect of technical assistance when

citizens are more transitional or cleanup-oriented.

Interestingly, government and PRPs affiliated with citizens who

were procedurally-oriented at the time of their interviews tended to have a

more difficult time seeing what difference technical assistance was

making, and were more skeptical about the usefulness of citizen

participation and how it affects their work. For instance, a government

staff person, who had had a difficult time seeing the difference in those

communities that do and do not have technical assistance, commented:



Technical assistance and participation actually stopped and
slowed down the process to allow groups to review
documents...the [PRP] sending out drafts of every
document for public comment, every document. What to
people do with all of those documents?...People demand
participation and getting information. It's frustrating.
People scream and yell, we force the [PRP] to send out the
information and then no one comments. (Government
1102)

A primary responsible party (PRP) also affiliated at a site where

the citizen interviewed for this study was procedurally-oriented in their

participation continues with this same line of commentary:

It has not been helpful to have the public involved. It is
important that they are kept informed, but they don't have
the expertise to deal with highly technical issues such as,
how many wells define a plume. They don't have the
background to do so, but that doesn't mean that don't have
questions. (PRP 1223)

In fact this PRP continues on to say that the involvement of the

technical assistant "has made things more difficult" in that the technical

assistant has only been working with the actively involved citizens, that

the "community at large has been left out", and that the technical assistant

"has not tried to get a cross-section of the responding public." In this case,

the PRP is talking about a group of actively involved citizens, of whom

one is involved in a lawsuit about the site. Nonetheless, one must ask who

bears the responsibility to involve the community as a whole in the

cleanup process. Is it the responsibility of a technical assistant who has

been asked to be involved to serve an organized group of actively involved
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citizens or is it the responsibility of the participating government agencies

and PRPs? However, this PRP also noted that prior to the involvement of

the technical assistant "people did not listen to me because they did not

like what I'm saying."

These other involved parties did not report noticing any human

resource change in the citizens as a result of technical assistance, but did

note that technical assistance could have an impact on citizen participation

that they did not notice. In particular, the abovementioned government

staff person noted that technical assistance is most effective "when there is

full dialogue with all of the consultants, the [government agency]

technical people and the community group leader. Then we see some

technical understanding".

On the other hand, some of other involved parties reported to have

seen technical assistance positively affect citizens; however, when they

reported these effects, they were referring to citizens who were

characterized as being transitional or cleanup-oriented at the time of the

interview. Two government agency staff also reported that they directly

benefited from citizens having technical assistance. For instance, the

citizens' technical assistant was able to answer technical and process-

related questions that regulatory agencies simply could not answer - either

due to appearances (i.e., discredited based on the source providing the

information) or regulatory restrictions.



We [government] saw that they might be able to do what
we might not be able to do in terms for explaining remedial
alternatives in an objective way and explaining our process,
which we had a hard time explaining because it's, again it,
it sounds like a lot of mumble-jumble - to folks.. .But,
TOSC, um because of their position, is able to privately
talk about what we couldn't, which is, you know, what
make sense for a site like this and what we see elsewhere in
the country.. .1 know for some of us who want to engage
communities in discussion from a regulatory standpoint is
hard because we really can't. We've got to be very careful
about setting expectations too early, and falsely, for fear of
being, sounding like we're changing our minds or reneging.
(Government 1182)

As citizens were most interested in exposures, and as one agency

staff noted that they don't "have any authority or ability to do past

exposures [or] past liabilities", having a technical assistant can help

communities address such concerns.

4.5 Technical Assistants Perform Multiple Roles

The role of the technical assistant is often narrowly defined as an

analyst-risk communicator whose tasks are limited to providing and

reporting technical information, reviewing and interpreting documents,

and verifying data. From a bureaucratic perspective this is traditionally

done for the sole purpose of informing citizens about the existence, nature,

form, severity, or acceptability of risks, among other things (DeRodes,

1994) in an effort to bring citizen perspectives in line with those of the

regulating agency. From the citizen perspective, the purpose of such
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activities range from proving the culpability of regulatory agencies and

polluting parties to making information more user-friendly and actionable

for the citizens.

To begin working together, actively involved citizens and the

TOSC technical assistants develop and sign of a letter of agreement. This

letter of agreement typically states the intent of their working relationship

and the commitments made by each and also serves to provide a clear

understanding of the activities, plan of action, and limitations of TOSC

involvement. In all cases, citizens solicited the involvement of the

technical assistants to perform the technical duties of an analyst such as

reviewing technical documents generated as part of the cleanup process,

providing other sources of technical information, and evaluating other

sources of technical information. As one citizen describes:

And so those binders you see upstairs, that's the way we
get them. And they're written in engineering language.
They've got all these maps and points, and ups and downs
and sideways, which we don't really understand and that's
why we figured that technical assistance uh.. . would be able
to help us to do. It'll get it in a language where the
community can discuss it and understand it and make some
educated feedback. (Citizen 1101)

In her report of tentative findings of the National Science

Foundation's Science for Citizens Program, Hadden (1981) argued that

any organization offering technical information to citizens would, in fact,

be pressured to divert some of their efforts to build citizens' capacity-
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building resources. She further argued that when participating in decision-

making processes, it is difficult for citizens to separate technical and

process information; and more specifically, disadvantaged communities

would have a greater need for more "backup" process information such as

how the process works and how to communicate with institutional

authorities.

This study supports Hadden's claim, but also suggests that the

need for process information comes early in citizens' participation (i.e.,

when they are more procedurally-oriented), and as the orientation of their

participation changes, so do their needs; hence, the role of the technical

assistant can also change.

In response to the varying needs, technical assistants take on

multiple roles. In fact, they perform these roles almost simultaneously. In

addition to the technical duties of an analyst, in two instances, letters of

agreement between the actively involved citizen and the TOSC technical

assistants specifically mentioned attending community meetings and

helping citizens prepare for community meeting and public meetings held

by the regulatory agencies. However, through their engagement with the

citizens, citizens and technical assistants alike ascribed the role of

technical assistants as citizen group organizers in that they helped citizens

prioritize issues of concerns, and offered strategies and approaches for

best working within the process.
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Technical assistants are also risk communicators in that they

actively engage in multi-directional communication with citizens and

other involved parties to inform about the existence, nature, form, severity,

or acceptability of risks, among other things. And in some cases, they are

advocates. More importantly, technical assistants acted as facilitators of a

complex system of relationships of the concerns, issues, and positions of

citizens and other involved parties within the process.

In this role, the technical assistant facilitated learning and

empowerment, and helped citizens examine their own interests and make

their own decisions rather than just providing and interpreting technical

information. In other words by combining the experiences of the citizens

and the knowledge of the technical assistant, together they seek a

"persuasive understanding of the issues under investigation" (Fischer,

2000:253). That is, technical assistants "work to interpret citizen interests

in a way that can survive an open and non-distorted process of deliberation

and assessment" (Fischer, 2000:254).

This however does not happen in a vacuum. The technical assistant

can also provide such services to the other involved parties and the social

interactions within the process. Using their own credibility, and

knowledge of the problem and stakeholder interrelationships, technical

assistants can help citizens and the other involved parties negotiate a
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shared understanding of the problem and facilitate collaborative working

relationships.

Are we talking about the narrow definition of [technical
assistance], just technical aspects or the more broad
definition? I prefer the broader definition which also entails
informing and teaching about laws, rights, help in
achieving community goals, and interpreting technical
documents. (Government 1022)

If enhancing the capacity of citizens to participate in the cleanup

process is one of technical assistance's objectives, then policy relevance of

citizen concerns must be considered (Hadden, 1981). Ultimately,

regulating agencies bare the responsibility and the final say in cleaning up

contaminated sites. Under these circumstances, the physical cleanup of the

site is considered to be of high policy relevance, though this is not to say

that other issues are not equally, nor initially, more important and real to

the affected community. The common characterization that citizens are

"irrational" and self-serving in their concerns must be tempered by the fact

that citizens have a range of concerns. Depending where citizens are in

their orientation of participation, some of their concerns have high policy

relevance, some do not.

In this study, for instance, at one end of the spectrum of policy

relevance citizens were concerned about how the contaminated site would

affect home garden vegetables and how to create new housing and job

opportunities because the now closed and contaminated site was a major
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employer for part of the surrounding community (procedurally-oriented).

At the other end, citizens had targeted concerns about the effectiveness of

different types of cleanup techniques such as bioremediation (cleanup-

oriented).

In addition to the stark reality of the law and people's desire to be

involved, a number of social biases (Freeze, 2000) can paralyze productive

communications between citizens and regulatory agencies. Technical

assistance may be able to help address the spectrum of citizen concerns in

the most appropriate arena (i.e., community organized meetings verses

public meeting organized by the regulating agency). In other words,

technical assistants-as-facilitators may provide the opportunity to have all

citizen concerns addressed by technically competent people through

channels that do not jeopardize citizen legitimacy to participate in the eyes

of those with the power to make decisions. As Hadden (1981) asserted,

citizens who are asking the least technical questions often need help to

ensure that the information they seek is appropriate to its intended use in

the policy process.

The role of the technical assistant-as-facilitator is perhaps best

illustrated in Figure 6, adapted from and expanding Freeze's (2000) model

of technical uncertainty and social bias on environmental litigation and

negotiation. While Freeze's model dealt specifically with the relationship

between industry and government, the role of the technical assistant-as-
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facilitator is illustrated in Figure 6, Figure 7, and Figure 8 - each showing

the role of the technical assistant as it pertains to each orientation of

participation.

In all three figures, high policy relevance is considered to be the

physical cleanup of the site, particularly the completion of the cleanup, as

regulatory agencies have the sole authority to make decisions regarding

the cleanup of the site; low policy relevance are concerns such as

procedural and social justice.

As previously mentioned, citizens have a broad range of concerns

- represented in each of the three diagrams based on the orientation of

their participation. In each diagram citizens' range of concerns are

indicated by a solid and dashed line. The solid part of the line represents

the range of dominant concerns, and the dashed part of the line represents

concerns they have but either can not yet be addressed, or have already

been addressed. The solid and dashed lines which represent the

government agency's range of concerns are primarily related to the

physical cleanup of the site, hence the emphasis in each diagram toward

high policy relevance.

For instance, in Figure 6 citizens are procedurally-oriented and

their dominant concerns are focused on procedural and social justice - in

the eyes of the regulatory agencies conventionally seen as irrational, self-

serving, and thus of lower policy relevance. Citizens and the regulatory
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agencies seem to be so far apart is that the claims, concerns, and values

that they each endorse pull them to opposite boundaries - reflecting a

limited and presently unattainable potential range of discussion. As the

technical assistant-as-facilitator works to allow citizen concerns to be seen

as able to withstand public discourse and assessment, the technical

assistant can work to help address low policy relevance concerns (i.e.,

contaminant effects on home gardens, process issues, etc.) outside of the

official participatory mechanisms while simultaneously reviewing

documents, communicating with government agency staff about technical

details of the cleanup, and broadening their understanding of citizen

concerns.
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Social and procedural justice, often considered to be low policy relevance to regulating
agencies, dominate procedurally-oriented citizen concerns. The actual physical cleanup
of the site is considered high policy relevance and dominates the range of agency
concerns. Solid lines represent dominant concerns/issues; dashed lines represent
potential concerns/issues.

Figure 6: Role of Technical Assistant with
Procedurally-oriented Citizens

In Figure 7 citizens are transitional in their participation. The

technical assistant continues to address citizens' mid-range policy

relevance concerns, and through technical communication with the

regulating agency and in building relationships, is able to facilitate the

expansion of the range of concerns agency's have as they relate to local

knowledge, and citizen concerns and needs.



Mid-range policy relevant concerns (i.e., developing working relations with agencies,
focusing on the data, etc.) dominate transitionally-oriented citizen concerns, though
other concerns do not necessarily go away. Agencies broaden their range of concerns
as they begin to understand the "teclmical nature" of citizen concerns.

Figure 7: Role of Technical Assistant with Transitional Phase Citizens

If both the citizens and agencies are changing their behaviors and

beginning to see the benefit of working together, the technical assistant

can facilitate a shared understanding of the problem and discourse around

the expanded range of potential discussion (represented by the more solid

line). Figure 8 illustrates the relationships and role of the technical

assistant for cleanup-oriented citizens and regulatory agencies. In this

diagram, the technical assistant's role is primarily in helping to address

and resolve issues within the range of potential discussion.
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The physical cleanup of the site and addressing and resolving other issues dominate
cleanup-oriented citizen concerns. Agencies broaden their range of concerns as they
begin to understand the "technical nature" of citizen concerns. Shared understanding of
problem solidifies range of potential discussion.

Figure 8: Role of Technical Assistant with Cleanup-oriented Citizens

Beyond the competent and credible grasp of analytical skills, the

technical assistant must also have the ability to effectively share and

convey information, not only to the citizens, but to the other involved

parties (Gray, 1985). In this sense, the technical assistant helps people

reveal and understand the assumptions and conflicts underlying their

positions and social biases, as well as the consequences of alternative

options for resolving them. This can happen directly by facilitating open

discussion or indirectly by just being present at the table. In this sense, the
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technical assistant has to become skilled in mediating across all involved

parties.

Two critical elements must be considered regarding successful

facilitated working relationships between citizens and agencies. On the

side of the citizen, there must be some acknowledgment that regulatory

agencies are ultimately trying to cleanup the contaminated site. On the

side of the agencies, they must increase their capacity to reassess and

create a place for addressing citizen needs and concerns within the

process. With regard to agency capacity, a technical assistant mentioned

that regulatory agencies need to extend good faith efforts, to be willing to

do more than absolutely necessary to involve the public.

Ultimately the responsible party and the regulatory agencies have
to - show good faith in order for that relationship to improve. If
they continue to behave the way they have in the past - and make
no changes in their behavior toward the community group (sigh) it
makes it really difficult for the community group for, for the
community group to change it's perspective. Not impossible, uh -
but it makes it difficult. (Technical Assistant 1001)

The technical assistant proceeds to describe a "good faith" effort by way

of example:

[The PRP] understood that the community would not be happy
with uh simply allowing that discharge to occur. So they agreed-
to urn treat the air. So they installed a treatment system at their own
cost uh, to treat the air that - urn technically they were not required
to treat. So that, I think, is an example of a good faith effort. It's
good PR, urn, but it is an example of their willingness to do more
than they absolutely had to. (Technical Assistant 1001)
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The willingness and ability of technical assistants to shed light on

technical uncertainties and to lend their expertise to citizens constitutes a

great source for political challenge (Nelkin, 1979). Technical assistance,

however, presents a curious, and perhaps paradoxical, mix of challenges in

terms of advocacy and citizen empowerment.

On the one hand, when technical assistants are presented as being

neutral or objective, one must proceed with caution, as objectivity and

neutrality are not unconditional. Experts can be more or less objective,

more or less neutral, and more or less credible (Bimber, 1996). Technical

assistants tend to have an obligation to their "client" and can be caught in

the power relations it was brought in to untangle. In many cases, technical

assistants develop advocacy relationships with citizen groups (Hadden,

1981; Levine, 1982; Edeistein, 1984).

Within the context of the TOSC Program, the same technical

assistant uses the medical paradigm analogy to explain what advocacy is

and how it applies to third-party technical assistance.

So. . . so it's the difference between sort of a doctor or hiring
or talking to the lawyer that wants to go court to get the
money for the why this person's sick, you know? So-o the
doctor's looking at it all and looking at this person's health
and everything and maybe they smoke and all that, but
what you want to do is try to make them well. Whereas the
lawyer-r doesn't want any, I mean what they're lookin' for
is something to develop their case. And that's what, that's
what their job is.. .Now, obviously we're some sort of
advocates for the community, I mean we want it to turn out
the best possible for the communities, but. . . we don't want
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to sort of pick and choose the data. (Technical Assistant
1003)

On the other hand, technical assistants serve as proxy advocates for

citizen groups, which in itself may deflect, or rather, diminish citizens'

ability to act alone and advocate for themselves. The more technical

decision-making process, the more reliant citizens are on experts. In other

words, though technical information is a powerful resource for citizens, it

is more effectively used by those "who are no less elite for being

responsive or responsible to those citizens" (Hadden, 198 1:539). She also

suggests that "proxy advocates" (i.e., experts) are more successful at

working bureaucracies than citizen groups alone. This paradox is

particularly relevant when capacity-building and citizen empowerment are

parallel goals of technical assistance.



Chapter 5: Summary and Conclusions

5.1 Overview

In the 1 970s and 1 980s when the federal government began

passing environmental regulations that mandated public involvement such

as the Comprehensive Environmental Response, Compensation, and

Liability Act (CERCLA), the public became an important part of

environmental management. Even with such mandates, citizens and

regulatory agencies have had difficulty integrating the involvement of

citizens in decision-making processes. Since information is an important

resource for citizens who participate in technically complex decision-

making processes, technical assistance to interpret that information was

offered as a solution to these difficulties, in addition to improving policy

outcomes.

From a bureaucratic perspective technical assistance is often meant

to bring citizen viewpoints about a policy issue in line with the technical

rationality of regulatory agencies. From the citizen perspective technical

assistance has a range of goals, from exposing the machinations of the

regulatory agencies and industry to making information more user-friendly

and actionable for citizens.

The goal of this study was to understand the relationship between

the participation of actively involved citizens (henceforth citizens) and

146
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tecimical assistance in the cleanup process. This goal was addressed by

first characterizing how citizens participate in the process. Based on

citizens' motivation and style of participation (citizen concerns, citizen

trust of government, and citizen style of participation), a developmental

continuum of participation focusing on citizen's orientations of

participation was derived. Second, the effects of technical assistance on

citizens' involvement were examined, paying particular attention to

citizens' capacity to participate. Lastly, with respect to the technical and

cultural approaches to assessing risk, the perspectives of other involved

parties in the cleanup were identified to provide a broader understanding

of the phenomena. This chapter summarizes the four key findings of the

study, and concludes by discussing the implications and limitations of the

study, and future research opportunities.

5.2 Summary of Findings

Four key findings resulted from this study, namely that the

participation of citizens in the cleanup process is dynamic, that technical

assistance does not necessarily lead to policy changes, the effects of

technical assistance on capacity-building resources are progressive and

cyclical, and that technical assistants take on multiple roles.

Foremost, when actively involved citizens decide to participate in

the cleanup process, their participation is dynamic. The literature points to
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a number of factors that can shape how citizens participate, including the

concerns that citizens have, their views about and trust in government, and

their style of participation. This study suggests that when considering

these factors, they create different orientations that characterize how

citizens participate in the cleanup process.

This developmental continuum of participation ranges from

procedurally-oriented participation (marked by social and procedural

justice concerns being greater than technical concerns, a high distrust of

involved government agencies, and citizens' more confrontational style of

approaching the process) to transitional participation (where social,

procedural, and technical concerns are more balanced, where distrust in

government agencies lessen, and citizens' style of participation is less

confrontational) to cleanup-oriented participation (where concerns about

the physical cleanup of the site outweigh procedural and social ones, there

is a sense of healthy skepticism of government agencies, and citizen style

of participation is more collaborative).

The study also suggests that citizens are capable of changing the

orientation of their participation during the course of their participation in

the cleanup process, as well as on an issue-by-issue basis. For instance, of

the twelve citizens interviewed, all at some point in their participation

were procedurally-oriented. At some point in the course of their

participation, nine citizens' orientation of participation transformed into
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what is called transitional participation. And finally, four of those citizens

became cleanup-oriented in their participation. With respect to the issue-

by-issue basis, when faced with unfamiliar situations citizens tap into their

cultural rationality (past experiences and learned behaviors) until they gain

the confidence, practice, and skills necessary to deal with unfamiliar

situations with new approaches.

Second, the provision and use of technical assistance does not

necessarily lead to citizen's ability to influence decisions (create policy

changes). This study, similar to others (Cohen, 1995; Bunsenberg, 2000;

Teske, 2000) refutes Amstein' s (1969) hypothesis that actively involved

citizens, via citizen groups, would be able to participate more

substantively (influence decisions) if they had resources such as technical

assistance to enable them to be involved in such processes. Instead this

study suggests that technical assistance has different effects on citizens

depending on the orientation of their participation, in addition to other

factors such as the willingness of government agencies to allow citizens to

have such influence.

This study suggests that technical assistance is better able to

facilitate citizen influence if the citizens are more cleanup-oriented - if

their procedural and social justice concerns have first been addressed, if

they gain a sense of healthy skepticism toward regulating agencies, and if

they are less confrontational in their approach. Additionally, if citizens
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have an adequate and recognizable basis of capacity-building resources,

and if the involved government agencies are more open to citizen input

beyond that of the letter of the law, technical assistance may be able to

better aid citizens' influence.

If technical assistance does not necessarily help to produce positive

policy change, this is not a failure of technical assistance, rather technical

assistance operates within a system of relationships and interactions that

either hinder or enable its contribution. As Hall and Crawford (1992)

maintain, if citizens and decision-makers are given enough information

(and the resources to interpret it) to make an informed decision about an

issue but fail to use that information, the breakdown does not necessarily

occur in the risk communication process (the use of technical assistance,

per Se), but rather in the decision-making process.

Third, the effects of technical assistance on citizens' capacity to

participate appear to be progressive and cyclical. Actively involved

citizens rely on a number of capacity-building resources to enhance their

capacity to effectively participate in a decision-making process. Steelman

and Carmin (2002) categorized the capacity-building resources as human

resources, technical resources, legitimacy resources, network resources,

structural resources, financial resources, and experiential resources. The

effects of technical assistance on each of these resources have social and

substantive characteristics.
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Findings show that the dominant effects of technical assistance on

these capacity-building resources are different depending on citizens'

orientation of participation. Procedurally-oriented citizens reported more

effects on their human resources (skills and psychological), gaining

legitimacy in the process, and improving their understanding of the

process, both procedurally and technically. Citizens with transitional

orientation were more likely to describe how technical assistance affected

their network and structural resources and their learning of technical

issues. Cleanup-oriented citizens focused on the substantive characteristics

of technical assistance on their network, structural, and technical

resources.

Interestingly, other involved parties described the impact of

technical assistance differently. For instance, when describing the effects

of technical assistance on citizens' capacity to participate, they were more

likely to describe effects characterizing human and legitimacy resources

when they were referring to citizens who were either transitional or

cleanup oriented in their participation. Other involved parties were also

more likely to speak normatively about the effects of technical assistance.

The fourth key finding is that technical assistants take on multiple

roles when working with citizens and perform these role simultaneously.

Hadden (1981) suggested that any organization delivering technical

information to communities will feel pressure to also focus on capacity
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building issues of that community or citizen group. As this study suggests,

technical assistants are often brought into the process to perform the

technical duties of an analyst; however, through their engagement with the

citizens, they also become citizen group developers and risk

communicators, and more importantly, technical assistants also can act as

facilitators of a complex system of relationships of the concerns, issues,

and positions of citizens and other involved parties within the process.

With the range of citizens' concerns (from low policy relevance to

high policy relevance), tecimical assistants may be able to help address the

spectrum of concerns in the most effective arena. For instance, where high

policy relevance is considered to be the physical cleanup of the site,

citizen concerns of low policy relevance such as contamination effects on

household basements, can be addressed in community meetings as

opposed to government-sponsored public meetings.

Technical assistants acting as facilitators may provide the

opportunity to have all citizen concerns addressed by technically

competent people through channels that do not sacrifice citizen legitimacy

to participate in the eyes of those with the power to make decisions.

5.3 Implications of Study

Findings suggest that technical assistance can extend citizen's

capacity to participate in technically complex decision-making processes
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in terms of facilitating communication, cooperation, knowledge, and

relations between citizens and other involved parties by bridging the gap

between technical and cultural approaches to assessing risk. The degree to

which it extends citizen capacity and their potential to influence decisions,

depends not only how citizens are oriented in their participation, but also

the extent to which regulatory agencies are willing and able to go beyond

the letter of the law of mandated citizen participation.

If the procedurally-oriented, transitional, and cleanup-oriented

orientations of participation hold true to citizens across environmental risk

issues, then technical assistants and agency staff need to identify how

citizens who they are working with are oriented in their participation and

use different approaches in their relationships with them. Procedurally-

oriented citizen leaders have a range of concerns and needs that must be

dealt with even though, initially, they might be only tangentially relevant

to the technical merits of the cleanup, but nonetheless are relevant to their

livelihoods and their ability to participate more fully in the cleanup. Such

diverse citizen concerns and information needs, and the role that technical

assistance can play, has several implications for environmental risk

management and policy.

Environmental regulations mandate public involvement. Scholars,

practitioners, and policies call for the early involvement of citizens in

environmental and natural resource management. In the case of
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contaminated site cleanup, there is a disconnect between when

government became knowledgeable of a potentially contaminated site and

when citizens were notified about it, a typical impetus to getting citizens'

involved.

For instance, 11 citizens reported that based on documents

produced by the involved government agencies, government had known

about the contaminated site for many years (some citizens estimated seven

to ten years) before citizens were adequately notified. Once a

contaminated site is discovered, a remedial investigation takes place to

determine if the site is harmful to humans or the environment before a

feasibility study (FS) can be conducted. Essentially, the feasibility study is

conducted to evaluate different ways to cleanup the site and ultimately

leads the way to the chosen cleanup method. The remedial investigation,

can in and of itself take a number of years. As one government staff person

notes:

Oh, uh, decades (chuckle), really, truly for larger sites uh it
often is decades urn, certainly years, although we, I suppose
we have some really small sites that we could theoretically
do in months, you know through that [cleanup] process, but
yeah it's multi-year process and we have plenty of sites
here in our region that are 10-year remedial investigation
type projects and we haven't even gotten to the FS
[feasibility study] yet. I think is, we're going on
ten years now, and we're not through the FS stage yet but
we're almost through it. So it'll push a decade.
(Government 1182)
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When citizens learn that government agencies had known about

the site for a long period of time before they did (even though site

investigations maybe taking place), this becomes a great source of

friction. Thus in the cleanup process, calls for early involvement must be

accompanied by policies that support citizen involvement when a site is

discovered. They must also include the immediate provision of technical

assistance for an affected community. As one technical assistant pointed

out:

The general rule of thumb is that we'd all like to get
involved as early as we could, but rarely do we get involve
with a community from the beginning. That's just, that's
just not the history of how we come about with
communities. Typically they will try something else before
they ever hear about us. (Technical Assistant 1003)

Though technical assistants are often called in to help with the

technical aspects of crisis "value tradeoffs" (Satterfield and Levine, 2002),

the longer poor relationships have to develop between citizens and

government and PRPs, the more difficult it is for technical assistants not

only to address the technical aspects of their work, but as suggested in this

study, to facilitate the capacity-building and social aspects of the process.

Early involvement of the technical assistant might also be able to

prevent or at least lessen the likelihood of litigation by answering

questions of less policy relevance that are most likely to be at the root of
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technology

may be less against science and technology than against the
power relationships associated with them; less against
specific technological decisions than against the declining
capacity of citizens to shape policies that affect their
interests; less against science than against the use of
scientific rationality to mask political choices (p. 11).

Ryan (2001) maintains that litigation as a means for resolving conflicts in

environmental management tends to be aimed at "shadow" issues - issues

tangential to key policy concerns such as procedural issues.

The difficulties of managing environmental risks should not be

taken for granted, nor should the abilities of or the concerns of citizens as

they participate in the process be underrated. This study also implies that

manage the cleanup process, regulatory agencies need to be educated to

better recognize the landscape of citizen concern and the processes

through which citizens orient themselves as they continue their

involvement in the cleanup process.

Additionally, all involved parties in the cleanup process need to

recognize the importance and possibilities of technical assistants engaging

in a "parallel track" (Labonte and Laverack, 2001) of capacity-building,

not only for citizens but for the interaction between all involved parties. In

the health promotion literature Labonte and Laverack (2000) argue that

"capacity is presumed to exist as an unproblematic thing or property that
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can be monitored and measured, or at least tweaked to accomplish other

goals" (p. 112) and assert that capacity describes social and

organizational relationships that are dynamic qualities rather than static

properties. Building the capacity may be a means to improving

environmental decisions, but it may also be an ends unto itself, one of

"strengthened community action" (Labonte and Laverack, 2001:112).

5.4 Limitations of Study

While the presented data shows the multi-dimensionality of

technical assistance as it pertains to the participation of actively involved

citizens in the cleanup process, this study has several limitations.

Primarily, generalizations can not be drawn to wider populations. The

study only examines a small, purposive sample of citizen leaders, and

affiliated stakeholders, who heard of and utilized the western region

Technical Outreach Services for Communities (TOSC) Program. TOSC

has several characteristics that differentiate itself from other technical

assistance programs and individual consultants, for instance: the program

is sponsored by the EPA, the technical assistance is provided free of

charge, the citizen leader does not have a choice of selecting the individual

technical assistant(s) with whom they would be working, all technical

assistants are affiliated with a university, and one of the purposes of the
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technical assistance program is empowerment, which extends beyond

strictly technical information.

This study is limited also by the tendency of interviewees to

condense complex processes and interactions into simple descriptions and

is limited by people's memories or explanation of some of the details that

were not captured in secondary data, such as site records. Despite these

limitations there are several important implications for research, policy,

and training/education.

5.5 Future Research

While this study supports the argument that technical assistance

plays an important role in the participation of actively involved citizens in

technically complex environmental decision-making processes, it leaves

several questions unaddressed. For instance, to what degree does the

derived model of the effects of technical assistance hold for a larger,

random sample of actively involved citizens in the context of the TOSC

Program on a nationwide basis? To what degree does it hold to a variety of

other technically-complex, environmental decision-making contexts?

This study also leaves room for a number of comparative studies

on the effects of technical assistance. How do the effects of technical

assistance differ in contexts where technical assistance is delivered free

verses a citizen group obtaining the funds to hire their own technical
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assistant? How is the participation of citizen leaders similar or different

when some have technical assistance and some do not?

Though the study suggests that actively involved citizens are

capable of changing in terms of their approach to participating, concerns,

views of (relations with) government, and what they know - another line

of research might be to examine the conditions under which, and when

and how actively involved citizens make these changes.

5.6 Conclusions

Cleaning up a contaminated site is a highly technical and complex

process, which evokes great passion from those directly impacted by it. As

suggested by this study, cleaning up a contaminated site is a human issue

and technical assistance has effects and implications far beyond the

technical improvements in environmental decision-making. As one citizen

said:

You know and it was just that - simple. I mean it was just,
finally like penetrated the bureaucratic brain. This is a
human situation. You can't just, it's not rules. It has to
make sense and it has to, it has to pass... [in] my view, a
morality test. (Citizen 1271)
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Appendix A: Citizen Group and Site Information

Citizen Group Citizen Group Years with

AZ Kiwanis Park
Neighborhood
Association

CA Alameda Naval Female
Air Station
Restoration
Advisory Board

Leader (n=12) TOSC

Female 5 yrs

Contaminated Site
Type (n=11)

Site: ME West Casting
Site Type: Industrial facility
Contaminants: Benzene,
hexavalent chromium, and
other metals

2 yrs, Site: Alameda Naval Air
6 mo Station Site Type: Military

base
Contaminants: Volatile
organic compounds,
polycyclic aromatic
hydrocarbons, pesticides,
polychlorinated biphenyls,
and metals identified in soils
and groundwater

Site
Ownership

Private

Cleanup
Type

Voluntary

Federal Superfund

State Name



Appendix A: Citizen Group and Site Information (Continued)

State

CA

Citizen Group Citizen Group Years with
Name

Protect Our
Neighborhood
Committee

CA Aerojet Citizen Female
Advisory Board

Leader (n=12) TOSC

Female

Contaminated Site
Type (n=ll)

Site: Waste Disposal Inc.
Site Type: Industrial facility
Contaminants: Metals,
volatile organic compounds
in groundwater and soil gas,
polycyclic aromatic
hydrocarbons,
polychlorinated biphenyls,
and pesticides in soils,
methane, benzene, vinyl
chloride, trichioroethylene

4 mo Site: Aerojet
Site Type: Industrial facility
Contaminants:
Trichloroethylene,
perchiorate

Site
Ownership

Federal

Private

Cleanup
Type

Superfund

State-
mandated



Appendix A: Citizen Group and Site Information (Continued)

State

CA

CA Willits
Environmental...

Female

Female

2 yrs, 7 mo

2 yrs

Contaminated Site
Type (n=11)

Site: Air Force Plant 42
Site Type: Military
Installation
Contaminants:
Trichioroethylene in
groundwater

Site: Abex-Remco
Hydraulics
Site Type: Industrial facility
Contaminants: Hexavalent
chromium in soils and
groundwater;
trichloroethylene and other
volatile organic compounds
in groundwater

Private State-
mandated

Air Force Plant Male 6 mo
42 Restoration
Advisory Board

Citizen Group Citizen Group Years with
Name Leader (n=12) TOSC

Site Cleanup
Ownership Type

Federal State-
mandated



Appendix A: Citizen Group and Site Information (Continued)

State

CA

Contaminated Site
Type (n=11)

Site: Local drycleaner
Site Type: Commercial
business
Contaminants:
Perchioroethylene and its
breakdown products

6 mo Site: Fort Ord
Site Type: Military Base
Contaminants: Ordnance
and explosives, landfill
gases, carbon tetracholoride,
trichioroethylene

Citizen Group Citizen Group Years with
Name Leader (n=12) TOSC

West College Male 1 yr, 9 mo
Neighborhood
Association

Site Cleanup
Ownership Type

Private State-
mandated

CA Fort Ord Female
Environmental
Justice Network

Federal Superfund



Appendix A: Citizen Group and Site Information (Continued)

Contaminated Site
Type (n=11)

Site: Oregon State
Penitentiary
Site Type: State facility
Contaminants:
Trichioroethylene,
perchioroethylene

Site: CENEX Facility
Site Type: Industrial facility
Contaminants:
Dichioropropopane, volatile
organic compounds

Site: Saw mill bought by
International Paper
Site Type: Commercial site
Contaminants: Dioxin,
asbestos

Site
Ownership

State

Cleanup
Type

Voluntary

Citizen Group Citizen Group Years with
State Name Leader (n=12) TOSC

OR OSP Community Male 4 yrs
Group

WA Quincy Concern Female 2 yrs

WA Klickitat County Male 2 yrs

Private

Private Voluntary



Appendix B: Recruitment Script

Hello, may I speak with ? My name is Lisa Gaines and
I am calling from Oregon State University. For my graduate research and
for the Technical Outreach Services for Community (TOSC) Program, I
am talking with people in communities where TOSC has worked about
their experiences and perspectives on the relationship between technical
outreach and the participation of actively involved citizens in the
hazardous waste management process.

Having gone through the records at the western region TOSC program, I
am calling to see if I can arrange a meeting time to come to interview you
in-person about your experiences and perspectives on the relationship
between technical outreach and the participation of actively involved
citizens in the hazardous waste management process.

The interview will take approximately 60-90 minutes, and is completely
voluntary and confidential. Nothing you say will ever be identified with
you personally.

The answers from all of the people I interview, and I am interviewing
about 20-35 people (citizen liaisons, TOSC staff, participating federal and
state staff, and primary responsible parties) from different communities
where TOSC has or has had an established working relationship, will be
combined for my dissertation. Additionally, what is learned through this
series of interviews will be used to develop a survey that will be
distributed to TOSC community sites across the nation to further
understand the relationship between technical outreach and the
participation of actively involved citizens in the hazardous waste
management process.

Do you have any questions I can answer before you decide about
participating?

[IF WILLING, ARRANGE A TIME IN LATE MAY/JUNE]

[IF NOT, THANK THEM ASK IF THERE IS SOMEONE ELSE WHO
THEY THINK WOULD BE WILLING]
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Appendix C: Informed Consent Form

Title: Examining the Relationship between Technical Outreach and the
Participation of Actively Involved Citizens in the Hazardous Waste
Management Process

Principal Investigator: Gordon Matzke

Student Researcher: Lisa Gaines, Graduate Student

Purpose: The purpose of this study is to understand the relationship
between technical outreach and the participation of actively involved
citizens in the hazardous waste management process.

I UNDERSTAND THAT AS AN iNTERVIEWEE...

I will be interviewed and that the interview will be tape-recorded. The
interview will last approximately 60-90 minutes, but may go longer. The
purpose of recording the interview is to assist the researcher in accurately
reflecting my comments and statements. I may request that the interview
not be tape-recorded.

My interview will be kept confidential. Neither my name nor any
information from which I can be identified will be used in any summaries
or publications. I will be identified on tapes through a code number and a
pseudonym (fake name) will be used to identify any statements I've made.

Only the student researcher or her graduate advisor, and a professional
transcriber, if needed, will have access to the tapes, transcripts, and field
notes. Tapes will be transcribed by the researcher, but if needed a
professional transcriber will be used. For three years following the study,
informed consent forms will be placed in a secure and locked place
accessible only to the student researcher. Tapes will be erased or
destroyed once they have been transcribed.

One potential direct benefit to participants involved in this study is that
participants will be given the opportunity to express their views and
provide information about a subject that is important to them; and, a
summary of results will be made available to all participants. There are no
foreseeable risks associated with the study, except that the interview may
be considered time-consuming.
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Participant Signature Date

Participant's Name

Interviewer's signature Date

177

My participation in this study is completely voluntary and I understand
that I will not be compensated for participating in the study. I also
understand that I may decline to answer any questions, withdraw from the
study, or refuse to participate in the study at any time without penalty.

Any questions I have about the research study or specific procedures
should be directed to Lisa Gaines, OSU/OIRD Snell Hall 400, (541) 737-
6433, lisa.gainesorst.edu. If I have questions about my rights as a
research participant I should contact the Oregon State University
Institutional Review Board (IRB) Coordinator at (541) 737-3437 or bye-
mail at IRBoregonstate.edu.

My signature below indicates that I have read and understand the
procedures described above and that I give my informed and voluntary
consent to participate in this study. I understand that I will receive a
signed copy of this consent form.



Appendix D: Interview Guide

Interviewee's involvement

When and how first heard the site (awareness of site)

Factors contributing to involvement (when and how became
involved)

When in the site process did the interviewee become involved

Site concerns (from interviewees perspective)

Activities engaged in

Expectations and key characteristics of citizen involvement

Challenges and barriers to being involved (issues faced)

Information about the site

Site history and characteristics

Issues

Those involved

Information about the community

Your time in community (nearness of site, time in residence,...)

Demographics

Other local concerns (environmental risk issues)

Technical outreach

Circumstances that prompting contact with TOSC
Role of technical outreach (what's working, not working)

178



179

Expectations of the role of technical outreach

How technical outreach affecting what happens in the process (+1-)

Technical outreach responses to citizen involvement
challenges/barriers

Critical capacities technical outreach brings to citizen involvement
(+1-)

Impact on citizens' ability to have site concerns addressed, and/or
allowing for modifications to proposed site assessments and plans

Useful of different technical outreach methods/tools

How, and when, is it known that technical outreach is working

How benefits of technical outreach are extended to the broader
affected community

Other sources of technical outreach?

Prompting Questions (f needed)

How useful are different technical outreach methods/tools to the
participation of actively involved citizens in the hazardous waste
management process?

How, and when, do you know that technical outreach is working
and that technical advisors are doing a good job?

How do you/actively involved citizens extend the benefits of
technical outreach services to the broader affected community?

The technical outreach-involved citizen relationship

What influences citizen's ability to utilize technical outreach

Differences in citizens using and not using technical outreach
(TOSC-specific?)



Difference in pre-, during, and post-technical outreach

Change in perspectives of process with access to/use of technical
outreach

How citizen use of technical outreach changes the way the
interviewee works within the hazardous waste management
process

Ability of technical outreach to enhance the participation of
affected communities

Prompting Questions (f needed)

What influences your/the actively involved citizen's ability to use
technical outreach services? What about the affected community's
ability? Okay you mentioned several influences. Let me ask you
your opinion about each of the things you've mentioned. What do
you think about
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What kinds of differences have you noticed in your/the actively
involved citizens having and not having technical outreach as
you/the actively involved citizens have been involved in the
hazardous waste management process? Okay you mentioned
several differences. Let me ask you your opinion about each of the
things you've mentioned. What do you think about

2

How has your/citizen's use of technical outreach changed the way
you work within the cleanup process?

I want you to think for a moment about your own perspective on
"the participation of actively involved citizens in the cleanup
process and the role of technical outreach". Now imagine you are
going to explain your perspective to someone who is unfamiliar
with issues and concepts of citizen involvement in the hazardous
waste management process. What are the things you would talk
about? In other words, in your opinion, what things are important
to consider or address? What are the necessary components of
making this work?



How might others (the other stakeholder groups) perspectives
differ from yours, regarding the relationship between technical
outreach and the participation of actively involved citizens?

Best way to learn more from interviewee and from others

Demographic information
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Appendix E: Participant Background Information

With this particular hazardous waste management process, which category
more accurately describes your role? (Circle all that apply)

For how long have you worked with TOSC with this particular hazardous
waste management process? Years Months

What was your age on your last birthday? (Circle one number)

Which best describes your racial or ethnic identification? (Circle one
number)

1 American Indian or Native 5 Middle Eastern or Middle
Alaskan Eastern-American
2 Asian or Asian-American 6 North African or North African-

American
3 Black, African-American, Non- 7 Pacific Islander
Hispanic
4 Hispanic or Latino-American 8 White, European American,

Non-Hispanic

9 If none of the above choices apply to you, please use your own
description

10 Decline to respond

What is your gender? (Circle the number ofyour answer)
1 Female 2 Male
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1 Citizen liaison with TOSC 6 Federal government staff
2 Community member 7 Industry
3 Local government staff 8 Primary responsible party
4 State government staff 9 Other (please

specify)
5 Regional staff 10 Decline to respond

1 Under 20 years 5 50-59 years
2 20-29 years 6 60-69 years
3 30-39 years 7 Over 70 years
4 40-49 years 8 Decline to respond



What is your present job status? (Circle one number)

What is your total household income in the year 2001? (Circle one
number)
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What is the high level you have achieved in school? (Circle one number)

1 High school 5 Doctorate
2 Associate's 6 Other (please specify)

3 Bachelor's 7 Decline to respond
4 Master's

1 Employed full-time 5 Retired
2 Employed part-time 6 Unemployed
3 Homemaker or housewife 7 Decline to respond
4 Self-employed

1 Under $10,000 a year 4 $50,000 to $74,999 a year
2 $10,000 to $24,999 a year 5 $75,000 and over a year
3 $25,000 to $49,999 a year 6 Decline to respond




