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Abstract

The main aim of this research has been to examine how the voluntary sector organisations
and small local community groups particularly, have perceived and responded to the
Government’s initiatives of ‘better relationship’ and ‘more community participation’. As
local government has been modernised, the local authorities who provide public services,
have had to adopt different working methods. They have to enter into partnerships with
other stake holders in order to find solutions suited for the area, and they have a duty to
consult those who will be affected by their decisions. There appears to be a wider meaning
of citizenship in place, as participation in Government-initiated consultation has been
accepted as an indication of active citizenship. Consequently there is a discussion of the
central government policy papers and the changing concept of citizenship. The largest part
of the thesis is made up of the case studies and the main themes arising from the interviews
which were conducted. For the purpose of gathering evidence, twelve persons were
interviewed from various organisations which are faced with the issues of deprivation and
social exclusion, both in the public authority and voluntary sectors. The findings in general
support the views of other researchers reported in the literature survey: there appears to be a
lack of trust between the partners and even some problems with the ownership of the new
thinking and working methods of both sides of the table. The initial enthusiasm for the
process of consultations has faded away and the community group representatives would
prefer to get on their actual work rather than attend meetings where the competing agendas
are handled.
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Chapter One:

Introduction: The Problem to be Investigated

Since 1997 the Labour Government has been involved in major changes in the system of nattonal and
local governance. This has been concerned not only with administrative restructuring to improve
efficiency, but a conscious effort to ‘modernise’ the delivery of public services and to increase the
participation of both the public at large and also those groups and organisations which might be viewed as
‘stakeholders’. As far as local government is concerned this has been marked by two major statements of

government policies Modern Local Government: In Touch with the People ', and the partnership with the

voluntary sector which was first set out on a national level. Compact — getting it right together® was

published and soon after it was implemented on a local level as well. It is expected that the combined
effect of these policies would result in better opportunities for participation and more contribution

towards policy initiatives from the individuals and organisations which operate in the communities.

This thesis sets out to investigate these sets of developments with particular reference to the North East of
England. It examines the ideas which are involved in notions of citizenship, community, participation,
and accountability. It then assesses the application of these theoretical concepts by some case studies in
local government and the voluntary sector in the North East region. The organisations in question are
operating in an environment which is concerned with matters of social exclusion. The focus of this thesis
is on the marginal groups which may be lacking the opportunity, skill or will to participate for various
reasons. For example, they may not be included in the electoral register because they have changed
address often or they may not want to be included or perhaps because they are not allowed to vote
because of their status as non-citizens. Particular attention has been given to Black and Minority Ethnic

(BME) groups.

The work has been organised as follows: Chapter One will start with the Literature Review where there
is an overview of the two policy papers. These have laid the principles for the modernisation of the local
government and its role in its workings with other agencies, particularly voluntary sector ones. After that,
some problems, with the notions mentioned above, will be highlighted. It will be shown by the examples
from the literature that regardless of the Government’s aims, the problems remain unsolved. Despite the
efforts, the aspects of the two policies which are of interest in this context, do not penetrate civil society
where the ownership and trust would germinate but instead remain skimming the surface where
professionals operate to Government-directed orders. This will be supported by the evidence from the
interviews in the chapter on case studies. Chapter One will conclude with the description of the

methodology used and explain how the empirical evidence was gathered.

! Department of Transport and Regions [DETR] Modern Local Government: In Touch with the People (London,
Stationery Office, 1998, Cm 4014).
2 Home Office Compact — getting it right together (London, Stationery Office, 1998, Cm 4100).




In Chapter Two the Central Government policy papers Modern Local Government: In Touch with the

People * and the Compact — getting it right together* will be looked at. The first paper expects the local

authorities to involve citizens during the decision making process which is thought to help in patching up
some of the evident accountability deficit. At the same time, ‘being in touch with the people’ is accepted
as a simulation of participation although it is not initiated by the individuals from the communities, and
also, it is being used for rating the performance of the public services. Whether this is a sincere attempt
to increase the participation in the communities or just to boost the figures of active citizens by the
performance-obsessed government, it nevertheless appears that citizenship has been re-defined loosely by

the Government in order to cover population more widely.

The second paper Compact lays out the objective of a new and better relationship between the
Government and the Voluntary Sector who have agreed to work more jointly. Whether this has improved
the position of the Voluntary Sector and hence that of community groups, is another matter, but at least
the Government organisations have had to pay more attention to this sector and what it can contribute to
the public good. Chapter Two will be concluded with an overview of the Voluntary Sector in order to
demonstrate the complexity of it. Because it is not a homogeneous group of organisations, it is
impossible to assume that working methods of ‘one fits all’ could be applied to it. One of the most
inherent discrepancies is that because voluntary action and the state action are differently motivated, it

may be difficult to see how they can successfully approach the same goal from such different angles.

In Chapter Three the problems with the notions of citizenship, community, participation, and
accountability will be explored in more depth. The evolution of the citizenship will be looked at and it
will be demonstrated that citizenship is under scrutiny again before the pressure from various directions.
It will be shown that the notions above have been used for communicating the requirements of the
Government to the community representatives but not necessarily vice versa, which is a problem if the
aim has been a relationship of equal partners. The evidence in support for the matters of concern in this
chapter will be looked at in Chapter Four which consists of two parts. In the first part the interviewed
organisations will be presented briefly and in the second part the themes arising from the interviews will

be analysed. There will be an evaluation at the end of Chapter Four which completes the thesis.

Literature Review

This review will give an overview of the ideas in the two government policy papers and how they have
been reviewed in the literature. The first part of the literature review concentrates on the issues covered

in Chapter Two on policy papers and the latter part on the issues in Chapter Three (citizenship).

} DETR, Modern Local Government: In Touch with the People.
* Home Office, Compact — getting it right together.




Modern Local Government: In Touch_with the People’ sets out a strategy for modernising local
government which are expected to 'be in touch with the people, provide high quality services and give
vision and leadership for local communities'.® From the point of view of this thesis the most interesting
part of the policy paper is where it says that 'the government wants councils to ... engage more fully with
local people and work in partnership with other agencies and communities'.” In this, the Government has
seen it useful to include the Voluntary Sector as it may be able to help with the aim of widening the
population base from which the ideas and support for the objectives of the modemisation can be drawn.
One of the reasons for the need for modernisation is the lack of political accountability of the elected
representatives. Due to the low turn out in the elections it is seen as necessary to try other methods which
are hoped to stimulate and/or simulate public participation and thus, increase the validity of the public
operations. It is hoped that these methods would appeal particularly to those parts of population which
the elected representatives do not reflect i.e. ethnic minorities, young people and women as most of those
elected are white middle aged males. Adolino® has shown that only 1.6 % of all local councillors in
England are from the ethnic minorities whilst the ethnic minority population counts 5.5 % of the
population (in Census 1991). In Census 2001, the ‘proportion of minority ethnic groups in England rose
from 6 % to 9 % partly as a result of the addition of mixed ethnic groups to the 2001 Census form’.’
Adolino argues that 'the geographic concentration of the ethnic minority populations ... has made ethnic

minority problems remote from the daily lives of most British citizens. "

Some other reasons for lack of accountability lie in the fact that policy making is increasingly led by the
Central Government and that the number of un-elected or partially elected bodies has increased." In an
attempt of trying to reduce these problems, the Government is encouraging more active citizenship and
more joint working among all the stake-holders. However, this process has not been left to happen on its
own but instead, various types of consultations have been used as a device in seeking the advice from the

individuals and various communities.

Dibben and Bartlett'> have noted some problems with this approach to consultation. Depending on the
method, they have recognised different levels of improvements on the lives of those who have been
consulted. They also argue that 'the effectiveness of consultation is limited by cost structures and by the
predetermined choices and preferences of senior managers'." The ability to participate in consultation is

effected by the capability to understand the policy making process. As the policy makers tend to be the

> DETR, Modern Local Government: In Touch with the People.

¢ DETR, Modern Local Government: In Touch with the People

" Robinson F. et. al. Who runs North East... now? (Durham, University of Durham, Department of Sociology and
Social Policy, 2000).

8 Adolino, J. R. Ethnic Minorities, Electoral Politics and Political Integration in Britain (London, Pinter, 1998) p.45.
% National Statistics, Census 2001, ‘People and Places Census results on ethnicity, marriage and families’
http://www.statistics.gov.uk 13 February 2003, accessed 25 October 2003.

'% Adolino, Ethnic Minorities, p. 30.

1 Weir, S. “The quangos just grow and grow. New Statesman at

http://www.findarticles.com/cf dls/mOFQP/4532 130/74886360/pl/article. jhtml 9 April 2001, accessed 15 June
2003.

2 Dibben, P. and Bartlett, D. 'Local Government and Service Users: Empowerment through User-Led Innovation'
Local Government Studies Vol 27 No 3 (2001) pp. 43-57.

1 Dibben and Bartlett, Local Government and Service Users, p 57.




first ones to get the information from their own expert resources, in contrast to this it can be difficult for
an individual from a community to give carefully considered feedback on the public issues without such
information and experience. One of the problems with the consultations is that whilst it is said that they
are for the benefit of the communities, the people in the communities may feel inadequately equipped to
give feedback or they may see the consultations as waste of time because in their experience nothing
concrete and beneficial ever comes out of them (see Chapter Four). This kind of consultation-apathy may
be due to the fact that the consultations are predominantly authority-initiated rather than springing from
the community. This is due to the fact that there is a duzy to consult, i.e. artificially involve the public in

decision making or at least in the process leading to it.

There is also the problem with the definition of a community. There are different types of communities,
both social and geographical. If the community is perceived as something where everyone is likely to be
similar in some ways or has something in common, we are already starting to lose contact with the reality
of many situations. These kinds of problems make it difficult to assume and make generalisations based
on consultations. This matter has become clear from the literature and it is supported by the evidence

from the interviews.

Taylor and Langan'* explain that voluntary sector organisations ‘are supposed to be closer to the user and
community.” They see that ‘the voluntary sector as a whole offers a potential for users and marginalised
communities to become actively involved as volunteers and management committee members’ which
clearly is an opportunity which is not available elsewhere. This may be one of the reasons why the
Government has reached out to the voluntary sector. After the publication of the Deakin report Future of

Voluntary Sector in July 1996, the Labour Party published the Building the Future Together in February

1997. After they had reached government office, they agreed the Compact: Getting It Right Together"

with the voluntary sector.

Kendall'® has analysed existing circumstances which led to the publication of the Compact. He has
indicated three facts which show that the third sector has truly been moved higher up on the
Government's agenda. First is the launch of the Compact in 1998, second is the change in the taxation of
charities, and last but not least, a commitment by Tony Blair in a speech in January 1999 to upgrade
significantly and invest in the human and financial resources of the Active Community Unit (ACU)."
Kendall has come to a conclusion that 'the primary initial political impetus behind the new developments
reflects party political maneuverings, rather than think-tank led initiative'.'® This could be interpreted as a

suggestion that there may a problem with the sincerity of the promotion of the Voluntary Sector. At first

' Taylor, M. and Langan, J. ‘Map of the new country’ in Hanvey, C. and Philpot, T. The Role and Workings of
Voluntary Organisations (London, Routledge, 1996) p. 29.

1> Home Office, Compact — getting it right together [ncvo-vol.org.uk/main/gateway/compact.html] accessed 7
January 2001. There had been national compacts negotiated between the Government and voluntary and community
sectors also in Wales and Scotland since 1997.

16 Kendall, J. "The mainstreaming of the third sector into public policy in England in the Iate 1990s: whys and
wherefores' The Policy & Politics Vol 28 (2000) pp. 541-562.

7 ACU was formerly the Voluntary and Community Unit. (Kendall (2000), p. 542.)

'8 Kendall “The mainstreaming’, p. 555.




the idea of partnership appears quite new. However, as Lewis'® has pointed out, the Government has
started to use the word partnership in characterising government’s proposals for the public services more
generally. The same year as Labour entered the office, the 1997 Local Government (Contracts) Act was
put in place which, in the opinion of Geddes and Martyn exhibits considerable continuities with public
sector reforms which had been introduced by Conservative governments of the 1980s and early/mid-
1990s.”° They also believe that the new Best Value regime covers even more local authority functions

than the previous Compulsory Competitive Tendering (CCT).

Which ever stand one takes to the Compact, it has now been established and is supposed to be a working
paper which will evolve, and one would hope would bring the Government and the voluntary sector
closer together. In contrast to the Government's idealistic vision for partnership, Craig et.al.”’ have

detected four other kinds of scenarios underlying the impetus for Compact process:

1. Senior partner, where the voluntary sector would re-establish its long lost position
and where national and local government would seriously be interested in the idea

of community government.
2. Incorporation of the voluntary sector into government agenda in order to control it.

3. Thin end of the wedge, where local authorities hold on to their position under the
duty to enter into partnerships with various players, when faced with possible

increase in the shift of power to voluntary organisations.

4. Irrelevance, where the Compact is seen as a piece of paper to which one doesn't

need to react.

In Chapter Three it will be argued that according to the evidence from the interviews, none of these
visions has materialised so far. However, it can be accepted that similarly to the opinion of Craig et al.”,
who have seen these scenarios as the driving force behind the Compact development, some of the
interviewees would agree completely, or to some extent, with the points number two, three and four.
From this it is easy to see why there is still much suspicion toward the Compact progress. In the second
annual meeting of the Compact Working Group October 2001, it was noted that there were some

challenges facing the Government and the Voluntary Sector.”> They are

1. local government involvement in implementing Local Compacts,

' Lewis, S. R. ‘Reviewing the Relationship Between the Voluntary Sector and the State in Britain in the 1990s.’
VOLUNTAS Vol 10 No 3 (1999) p. 264.

2 Geddes, M. and Martin, S. "The policy and politics of Best Value: currents, crosscurrents and undercurrents in the
new regime' Policy & Politics Vol 28 No 3 (2001) pp. 380.

*! Craig et.al. Contract or trust? The role of compacts in local governance (Bristol, Policy Press, 2002) p. 2.

22 Craig et.al. Contract or trust?.

2 Home Office and Compact Working Group Compact getting it right together Report of the Second Annual Meeting
[http://www.homeoffice.gov.uk/docs/comp2am.pdf] 2000, accessed 23 October 2003.




2. the need to overcome the lack of capacity and infrastructure within the
voluntary and community sector across grass roots,

3. the need to engage traditionally excluded community and BME groups.

Craig et.al.** have come across the lack of mutual engagement in the Compact work and have identified
factors contributing to this. There are issues with the availability of time, fitting with other initiatives,
trust and the need to represent diversity and review, to mention a few. The risk is that the Compact
remains just a piece of paper unless there is an honest commitment to it. Unfortunately, according to

some of the interviewees in Chapter Four, this is a reality in some of the Compact working relationships.

It has also been pointed out that there is a difficulty in defining what constitutes voluntary organisation or
even volunteering. Chanan® has looked at various facts and figures which reduce the very positive
looking figure of financial support from the Government to the voluntary sector to a more questionable

size because not so much of this aid reaches what can be thought as genuine ‘community’ groups.

In Chapter Three, some of the problems with the Government’s promotion of the idea of the community
and active citizenship will be explained. It will be shown that concepts, such as community and
citizenship, can be used for the purposes which suit the state rather than necessarily benefit individuals in
the communities. These concepts have been used for indicating inclusion and/or exclusion in the past and
are being used again in the 21* century. This will be demonstrated by using Marshall’s analysis of
citizenship and capitalism and by explaining how the citizenship rights have developed. In the 1940s
Marshall had distinguished three types of citizenship rights, which had developed in a historical
progression.”® They, however, have now been challenged by Mullard”’ who sees Marshall’s definition of
social citizenship in need of up-dating to match more accurately the conditions of modern society.
Mullard accepts that Marshall’s view of social citizenship was emancipatory but argues that the welfare
state did not iron out all of the inequality problems but instead added some new ones with regard to the

relationship with women, immigrants and the elderly.

In recent times, citizenship has been under scrutiny again. For example Faulks™ has argued that ‘during
the Thatcherite years in Britain, active citizens came to be seen as those who were able to assert their
market rights of consumer choice, inequality and conspicuous consumption’. Economic activity became
the criteria for being qualified as an active citizen, a situation which automatically excluded for example
most single mothers from this citizenship. Faulks™ sees that this trend has continued under New Labour

and argues that ‘many of the “solutions” offered by communitarians and conservatives risk negating some

2% Craig et.al., Contract or trust, p. 22.

2 Chanan, G. Taken For Granted Community activity and the crisis of the voluntary sector Research and Policy
Paper Number 13 (London, Community Development Foundation Publications, 1991) p. S.

% Castles, S. and Davidson, A. Citizenship and Migration: globalization and the politics of belonging (Basingstoke,
Macmillan, 2000) p. 104.

2 Mullard, M. ‘Discourses on citizenship’ in Bussemaker, J. (ed) Citizenship and welfare state reform in Europe
(London, Routledge, 1999) p. 13.

28 Faulks, K. Citizenship (London, Routledge, 2000) pp. 66-67.

% Faulks, Citizenship, pp. 67 and 72.




of the positive steps towards emancipation made by women, for example’. Faulks® has argued that
whilst the Communitarians have a right to emphasise a greater sense of citizen responsibility, he believes
that this should not happen at the expense of rights. He argues that the developments ‘that Etzioni and
others identify as negative, such as the sexual liberation of the 1960s and changes in family structures
reflect the struggles for equal citizenship by women and sexual minorities’. These kinds of connotations

do not help when the aim is to build an inclusive society.

The difficulty of defining what is a ‘community’ is also raised by Favell. *' In a sense he uses a very
similar idea as Mullard when he looks for an ‘overlapping moral consensus’ which would enable citizens
from different cultural and ethical backgrounds to co-operate. Although Mullard® argues for a
‘citizenship as resistance’, a term which sounds negative, he also argues for a creation of circumstances
where individuals can feel part of the community without necessarily conforming to it. This would
enable an individual to experience a sense of community, which is what the Government is hoping for.
Flint has quoted Kymlika and Norman, (1994) in describing what is needed for citizenship: ‘Individual’s
sense of community and their willingness to participate in the political process to promote ‘“public

good”’ 33

If a sense of community is needed for citizenship, is citizenship required in order to have a sense of
community? It clearly is not and this is why the Government has taken steps in its policy papers in
moving away from the concept of legal or passport-citizenship. They are hoping to create a sense of
community which would help to reach the communities and enable them to experience the modernisation
process and not just be observers of it. However, from the quotation from Hirst who advocates

associationalism, it can be seen that

the problem for classical liberal democrats is that democratic government based on
accountability to the individual citizen means little if the great bulk of economic affairs
are controlled by large privately-owned corporations, and if the great bulk of other
social affairs are controlled by state bureaucracies. The space for real democratic
government is then small, and ‘civil society’ becomes vestigial, confined to marginal
groups and peripheral areas of social life with little influence over the real decision-

makers.>*

This crystallises the major reason why the Government may be set to fail in its attempt to create a

Communitarian-influenced inclusive society.

* Faulks, Citizenship, p. 109.

3 Favell, A. Philosophies of Integration Immigration and the Idea of Citizenship in France and Britain (London,
MacMillan Press, 1998) p. 16.

*2 Mullard, Discourses on citizenship, p. 13.

33 Flint, J. ‘Return of the Governors: Citizenship and the New Governance of Neighbourhood Disorder in the UK’
Citizenship Studies Vol 6 No 3 (2002) p. 246.

3 Hirst, P. Associative Democracy New Forms of Economic and Social Governance (Cambridge, Polity Press, 1994)
p. 22.




Methodology

The primary source of material for this research was generated from face-to-face interviews, where the
interviewees from the voluntary sector were asked about their opinions and experiences in response to the
two government policy papers. The other sources of primary information were the actual policy papers

and other government reports and statements, including local government responses.

The aim of the interviews was to create an opportunity for the representatives of the organisations which
were dealing with clients who are likely to be faced with deprivation and social exclusion, to express their
opinions, fears and satisfaction with regards to the recent policy developments. This way, it would be
possible to form a view in some matters of interest in this context. For example; does it appear that the
consultations have enabled the Government now to be more in touch with the people? Has the
relationship between government organisations and the voluntary sector improved? Has partnership
working increased the opportunity for community groups to be more involved in making decisions which
affect their circumstances? It was deemed most appropriate to ask questions directly from the people who
work in such environment and who would be willing to share their experiences. At this stage it is
important to point out that the aim has not been to study the various participation models and theories, nor
various schools of citizenship (for example liberal and/or feminist citizenship) but to be able to form an

opinion of whether the opportunity for participation has improved.

All the interviewees were chosen mainly by two methods: One, skimming through various lists and
directories of community organisations and two, by their appearance in a recruitment section of the local
newspapers. This was taken as an indication of a contemporary investment by an organisation toward the
matters of concern in this context and as such it was deemed an excellent starting point. A letter
explaining what was the aim of the research project and the questionnaire was sent out to a limited
number of targets. (Sample enclosed in the Appendix). This was repeated until it was felt that there was
plenty of material from a variety of organisations which represented different types of activity and

worked with different kind of groups.

Interviews, which lasted up to an hour, took place over the period from spring 2001 to summer 2002. As
explained, the questionnaire had been sent to the interviewee in advance. The questions varied slightly
depending on the organisation and they had been designed to act as prompts for an interviewee to be
amenable to share information on selected issues. Interviews were recorded in the form of written notes.
A tape recorder was not used because it was seen as more appropriate to hand write a summary of the
opinion rather than the actual verbatim. Therefore most of the interview comments have been transcribed
from the handwritten notes soon after the interview and constitute a summary of the main points. The
words ‘user’ and ‘client’ have been used interchangeably because the interviewees used both. The
identity of the interviewees cannot be disclosed because some individuals preferred to remain
anonymous, particularly at some point of the interview. Therefore, a letter of the alphabet has been

issued to each of the interviewees in order to distinguish between them. However, these have been



selected randomly and do not signify anything. Should someone need to see the list of corresponding

names and letters, it is available upon request from the author.

The questionnaire had two sections. The first part was to discuss the organisation and its relationship
with its users in this context. This section, which can be called an ‘internal relationship’, was there to
give an indication of the organisational priorities for the needs of its users. It provided an idea of how
much the users can participate i.e. have a say in choosing the activities and to what extent they are

involved, for example, in the management of the group.

The second section of the questionnaire, which can be called ‘external relationship’, was about the
organisation and its relationship with any other organisation, whether public, private or voluntary. The
importance of this section should materialise in providing an idea of any changes and improvements in
the relationships since the publishing of the Compact and since the modernisation of local government.
The aim of this section was to find out how the Government’s aim towards ‘more and better’ relationship,
particularly between the local government and the voluntary sector, had materialised and hopefully turned

into a partnership (see Chapter Two for Compact).

In order to further the author’s understanding of one of the mechanisms of community participation in the
North East, one community consultation event was also attended as an observer. In addition to exposing
some of the problems with the community consultation process itself, this experience helped to illustrate

the existence of the problems which have been highlighted in the literature.




Chapter Two: The Central Government Policy Papers

Introduction

In this chapter the government papers Modern Local Government: In Touch with the People®® and the

Compact: Getting It Right Together*® will be considered. This enables us to establish the necessity of the

modernisation and the reasons why these developments have taken place at this particular point in time.
There will be an introduction to the voluntary sector in order to show its versatility, and in particular, its
growing role in service provision. Some of the complexities with definitions in this area are highlighted.
The focus of this chapter is on what these policies are offering to the voluntary sector and through that,
for the people participating in the community organisations. A particular interest lies in the flexibility of
the Government’s definition as to who are the ‘citizens’ they want to be in touch with, and what is
considered as active citizenship. The ideas have not been clearly defined in these papers and hence they
offer opportunities for minorities to participate without excluding people by their citizenship status. It is
important because minorities can include people who are legally British citizens - but might be assumed

to be foreign by other people because of their ethnicity- as well as resident non UK nationals.

The first of the policy papers the Modern Local Government, among its other goals, expects the local

authorities to involve citizens during the decision making process. This is in order to patch up some of
the evident accountability deficit and also to provide the authorities with feedback from the service users,
which in practice is a performance measurement required by the Government. The second paper
Compact is an agreement between the Government and the Voluntary Sector. Its objective is to build up
a partnership between the two. A joint effect of these two papers should materialise in more input in

decision making process by the individuals and community groups.

Modern Local Government: In Touch with the People

The White Paper Modern Local Government: In Touch with the People sets out a strategy for necessary

changes in modernising local government. Local governments are expected to 'be in touch with the
people, provide high quality services and give vision and leadership for local communities'.”’ As the
local authorities are the main providers of the public services, it is seen that they should be more
effective, responsive and accountable when dealing with the needs of the public and using public money.
In order to achieve this, 'the government wants councils to be less paternalistic and less inward-looking,

to engage more fully with local people and work in partnership with other agencies and communities'.*®

*¥ DETR, Modern Local Government In Touch with the People.
% Home Office, The Compact.

3" DETR, Modern Local Government In Touch with the People.
3 Robinson, Who runs North East... now?
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There are some problems with the state of accountability in local government. The turnout at local
elections is relatively low, on average 40 %, and ‘as a body, councillors do not reflect the makeup of their
communities’.” It has been recognised that the form of democracy where public accountability is
achieved by casting a vote, has lost its popularity. For example, in recent local elections Sunderland had
the second lowest turnout in Britain with a mere 19.2 % voting.”” In the 1997 general elections in the
North East region the turnout ranged from 57.1 % in Tyne Bridge to 77.5 % in Hexham. In the 1999
European Union (EU) elections only 19.5 % of the North East electorate voted. While alternative modes
of casting a vote can help to increase the numbers of people voting; for example, in Gateshead the
percentage increased from 30 % to 46 %, in Middlesbrough from 29 % to 34 % and in South Tyneside
from 27 % to 46 %" it still is not enough to ensure the democratic legitimacy of representatives. In
addition to this, if one considers the profile of the people who have been elected, either on a national or a
local level, they are not representative of the population. For example only a quarter of them are women
and only half are employed or self-employed.*” Most of the elected representatives are white and middle

aged.

The under-represented group which is of interest here is the BME population. This group is extremely
heterogeneous ethnically and culturally although easily generalised as ‘other'. The BME group includes
those immigrants who have moved to England from the (former) colonies in Asia, West Indies, and
Africa or their descendants, who may have differently acquired full British citizenship. It also consists of
refugees who have arrived here more recently from eastern or central Europe or from the Islamic
countries, seeking asylum and who do not have British or EU citizenship. Another group of BMEs are
people who have acquired EU citizenship in another country than the United Kingdom. This hybrid of
ethnic, cultural and religious backgrounds makes it difficult for the BME groups to achieve a common
voice using the traditional methods of political participation, for example, voting for a councillor or a MP.
They also are in various stages of ‘integration’ to the British society and therefore have different needs
and interests, and also attitudes just like the rest of the population, toward other later arriving migrants

and minorities.

Adolino® has estimated that only 1.6 % of all local councillors in England are from an ethnic minority
group. This compared with the 1991 census when the ethnic minority population was 5.5 %. This fact
enforces the need for other kind methods on influencing policy making especially when 'the geographic
concentration of the ethnic minority populations’, as Adolino argues, 'has also made ethnic minority
problems remote from the daily lives of most British citizens* (a fact that has facilitated the minimization
of these problems by policy-makers). Even though there is a low number of ethnic minority people living

in the North East, there are denser areas of BME populations in some places. They often live in more

¥ DETR, Modernising local government Local democracy and community leadership.

“ Robinson, Who runs North East... now? p. 3.

1 Wintour, P. and Carter, H. 'Postal voting boosts turnouts in local polls' The Guardian Wednesday 1** May 2002.

2 Modernising local government Local democracy and community leadership. DETR 1998.

4> Adolino, J. R. Ethnic Minorities, Electoral Politics and Political Integration in Britain (London, Pinter, 1998) p.45.
4 Adolino, Ethnic Minorities, p.30.
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deprived areas, which legitimises their presence on the government’s regeneration and social inclusion

agendas.

Another aspect of the lack of accountability and unrepresentativeness lies in the existence of three fully or
partly un-elected governing bodies in the North East. All three cause some reduction of powers of elected
local bodies and a growth of influence of central government in local policy making. In 1994 the
Government Office for the North East (GO-NE) was established to supervise the implementation of
government policies in the region, a function that reduces the freedom and flexibility of local authorities
in setting their own locally defined goals. Another establishment, which is the Government's
representative in the region, is the Regional Development Agency (RDA) One NorthEast. It has a task of
working with other organisations in the region to deliver development and regeneration programmes.
One NorthEast is run by a board which is appointed by the Secretary of State for the Department for
Environment, Transport and the Regions (DETR). The third one of these bodies operating at the regional
level is the North East Regional Assembly, previously the North East Regional Chamber. It has a task of
advising One NorthEast and to represent the interests of councils in the North East. Some are also hoping
that it would become a predecessor for the future regional government. All three organisations have
variable levels of accountability in terms of being elected and representative but the North East Regional
Assembly has more elected members and is more open to the public than the other two. Next, some of
the ideas on the modernisation agenda will be examined from the aspect of how these would improve
accountability, one of the reasons why the Government is pressing for the modernisation of local

governance.

In order to be accountable, local governments need to be in touch with the people and know what the
people think and want from the authorities. Without this knowledge, no authority can measure its success
in reaching the population of the area. There are many ways to be in touch with the people. Traditionally
councillors have represented the electorate with whom they engage in discussions between the elections.
This indirect method has many disadvantages but it is well established. This accountability is tested
every three to four years in the elections which are less popular than before (see above). The electorate
depends on the chosen councillors and their activity and responsiveness to voters. Yet councillors are
faced with old and new challenges, i.e. party hegemony and new roles for councillors. These new
arrangements make them feel that they are increasingly losing powers to central government. This sense

of loss of power is further increased by the rise of mainly un-elected regional bodies (see above).

The aim of the Government has been to shake up the old style governance where a high number of
councillors took part in many meetings and in which many decisions had already effectively been taken
elsewhere. The new idea is to reduce 'the number of committees, the number of councillors involved in
each meeting and the number of meetings'’. This will be important as the councillors would have more
specific role as backbenchers or executives. Backbenchers would interact more with the community and

act as a check on the decisions of executive councillors. Currently councillors can be excluded from the

% DETR, Modernising local government Local democracy and community leadership [No place, 1998, no number].
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effective decisions even if they represent the ruling party. The new role as a backbencher would be to
strengthen the scrutinising role and hopefully give them a better position and therefore enable them to
challenge the decisions. Although there is evidence that many councillors 'wish to spend much more time

in direct contact with those they represent'*®

rather than in meetings, those councillors who have to take
the role of a backbencher, may feel that their executive power has been reduced. On the other hand, this
would clarify who is responsible for the decisions taken and why they have been taken. Councillors
would be saved from explaining decisions in which they had no part. How this would enable the

councillors to challenge any decisions their electorate is expecting them to, is not clear.

The Government’s current modernisation suggestions include a choice of three models of council
structure:

e A directly elected mayor with a cabinet;

e A cabinet with a leader;

o A directly elected mayor and council manager.

This wish for change has been initiated by a series of referendums in which people have voted on their
preferred model. In the recent referendums there has not been much support for the election of mayor in
the North East as 'most of the 25 local authorities in the region have adopted the cabinet and leader style
of government'. Whilst 'electorates of North Tyneside, Hartlepool and Middlesbrough have voted in
favour of a mayor, voters in Durham City, Berwick, Sunderland and Sedgefield rejected the proposal’.*’
In some cases, in the hope of making the activities of the council more appealing to the electorate, a high

profile personality or a prominent campaigner had been used during the election.*®

With regard to the consultations, it has not been specified who are the people the government wants to be
in touch with. Neither can it be assumed that the Government would be in direct contact with each
individual. Therefore, the author has taken the liberty to interpret that ‘being in contact with the citizens’
in practice means that the Government wants to be aware of what the people in the communities think
about its policies and what they want from the public services. It has been assumed that this kind of
information can be generated by any of the willing individuals who are in contact with the particular
locality and not just by those who possess a citizenship or those who have lived there a minimum period

of time.

In general it appears that the consultations are considered as a form of active citizenship. Local

government is ‘seeking the views of the citizens’ by various methods:

o  Citizen Jury, perhaps 12-16 citizens who are representative of the local community

* DETR, http://www.local-regions.detr.gov.uk/lgwp/5htm , 1998, accessed 7 January 2001,

47 Government Office for the North East (GONE) [http://www.go-ne.gov.uk] 17 January 2002, accessed 4 April
2002.

8 Two new mayors have used unusual publicity for their advantage; Stuart Drummond in Hartlepool with a monkey
costume and Ray Mallon using his reputation as a former senior police officer in Middlesbrough.
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e Focus group, 12-20 people, to give in-depth responses to a particular question, service
or problem.

e  Conferences, larger than focus group

e  Opinion polls*
These kinds of ‘participation’ opportunities are on the increase and do offer a chance to express opinions.
However, increasingly consultations are also used as a performance measurement in a context of a certain
policy area, for example housing services or in rating health care services. Consultations do not make the
local authorities legally bound to follow the advice or recommendations which has been extracted during
these consultations. It is difficult to measure how this kind of participation would materialise as social

capacity or even empowerment in the communities.

If the Government's suggested consultations take place in connection with elections, as is sometimes
suggested, this would limit the sections of the population being consulted and also the frequency of them.
If getting to other types of venue requires travelling, some of the consultees would not participate because
of the financial cost, lack of time or maybe of fear of unfamiliar places. In order to overcome this
obstacle, consultations must take place in a venue nearby and known to the public. However, it would
make it difficult to estimate if people would arrive in sufficient numbers in order to draw conclusions
from such events. Therefore some consultations are done at the door step where the disadvantage is that
the introduction and information must be repeated over and over again. These kinds of difficulties make

consultations costly and time consuming depending on the form and frequency of the method.

Dibben and Bartlett™® have recognised different levels of improvements in the lives of those who were
consulted depending on the method. And further, they argue that 'the effectiveness of consultation is
limited by cost structures and by the predetermined choices and preferences of senior managers'.”’ In
order to participate actively in consultation, some level of capability in understanding the process of
policy making is required before one is able to give informed feedback on the authority's suggestions.
The latter problem is now partly being addressed as there is funding available for training for groups and

individuals to improve their participation skills.*?

Another time and money saving method of consultation is to consult interest and focus groups which can
be considered as possessing ‘concentrated information’ about their particular area of interest. These may
be the reasons why the Government wants to reach towards voluntary and community sector, which
according to Taylor and Langan, ‘are supposed to be closer to the user and community. The voluntary

sector as a whole offers a potential for users and marginalised communities to become actively involved

* Adapted from DETR, Modernising local government Local demacracy and community leadership.
% Dibben and Bartlett, Local Government and Service Users, pp. 43-57.

5! Dibben and Bartlett, Local Government and Service Users, p. 57.
S2GONE [http://www.go-ne.gov.uk].
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as volunteers and management committee members which is not available elsewhere.””> This will bring

us neatly to the next theme, the Government's project of building a relationship with the voluntary sector.

Background leading to the Compact agreement on a national level

The relationship between governments and the voluntary sector has fluctuated throughout their shared
history but never before in recent times has the voluntary sector been given such a prominent part to play.
Now it has a dual role as providing services in the community but also as representing the voice from the
communities in various regeneration programmes. If one looks back to the early twentieth century when
charity and volunteering already played an important role in meeting social needs, it can be seen that
different classes possessed different views on this matter. Conservatives were ready to support voluntary
action if that helped to restore traditional ‘Victorian’ values and improve the morale amongst some of the
working class.”* After the Second World War when the welfare state replaced much of the functions of

the voluntary sector, its role was reduced although not completely removed.

In the 1960s and 1970s the voluntary sector saw a new dawn in a form of new organisations which were
founded 'to tackle a whole range of perceived inadequacies in welfare provision'.”> This process became
threatened in the 1980s when the Thatcher administration dismantled the powers of the local government
in service provision with an aim to 'roll back the frontiers of state'. But the Conservative Government

was faced with a fight at the local level:

‘municipal socialist' authorities introduced a distinctive new set of polices - economic
development, equal opportunities pursued through the creation of women's committees
and race relations units, restructured housing departments, and measures for
decentralisation of services and 'contract compliance'. The new left-wing leaderships
reached out to the voluntary sector for both ideas and political support, and particularly
to the community groups in which many of them had learned their politics. This led to
the construction of what became known as the 'rainbow coalition', in which politically
acceptable voluntary bodies were supported by generous funding but with strings
attached: local authority conditions of employment and trades union membership. Black
groups, their needs often overlooked in earlier collaborations between statutory and
voluntary sectors, were among the conspicuous beneficiaries of these new policies. ...
[the government] set themselves to grind the life out of the enterprise, by a range of
measures: cuts in resources; limitations on powers to raise money and spend it
(capping); new forms of inspection and review (the Audit Commission) ... The local

authorities fought back and in so doing sought to enlist their client voluntary

33 Taylor, M. and Langan, J. ‘“Map of the new country’ in Hanvey, C. and Philpot, T. The Role and Workings of
Voluntary Organisations (London, Routledge, 1996) p. 29.

5% Smith, D, Rochester, C & Hedley, R. (eds) An Introduction to the Voluntary Sector (London, Routledge, 1995) p.
l.

%5 Smith, Rochester and Hedley, An Introduction to the Voluntary Sector.
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organisation in the campaign. This created a difficult situation, especially for

coordinating bodies, both nationally and locally.*

This was a confusing time for the voluntary sector. In some ways it was punished for the actions of
others but at the same time it was looking towards new 'partners’ and options. The relationship between
the local authorities and voluntary groups was based on recognition of the complementary role they could
play. 'Local authorities had the overall responsibility for service provision and provided the formal

. .. i
mechanism for democratic involvement”

whilst voluntary groups would supplement this pattern by
identifying and meeting new needs, by suggesting improvements and by giving voice to those whose
expressions might not be heard. This may seem a fair role for the voluntary sector, but in reality, it can
also be seen as an attempt to silence the sector and enable the local authorities to get on with the
important business. In practice, this recognition of the complementary role, may have rarely materialised
in any significant consultation activity with the voluntary sector, apart from those organisations which
were well-established and relied on professional paid staff and hence, were able to lobby at the national

level.

When moving towards the 1990s, the eagerness of the Conservative Government to adopt a contract
culture in service provison was backed by legislation clarifying and defining the position of local

authorities in the realm of contracts. For example:

e The Local Government Act 1988 introduced the Compulsory Competitive
Tendering (CCT) for selected local authority activities.

e The Housing Act 1988 limited the role of local authorities in housing
provision, yet expanded the role of housing associations and other landlords.

e The Education Reform Act 1988 reduced the role of local authorities in the
educational setting.

e The Local Government and Housing Act 1989 put in place controls on local

authorities' interests in companies.”®

These were based on a number of assumptions which encouraged the Government promotion of the
contract culture. Four of these main propositions perfectly reflect the change in the relationships between

the local authority and voluntary organisations as it was believed that:

e  The market and competition provide an efficient mechanism for reducing costs
and improving quality.
e Contracts are a better form of funding relationship than more informal

partnerships. Standards and expectations can be made more explicit and

% Smith , Rochester, and Hedley, An Introduction to the Voluntary Sector p. 59.

57 National Council for Voluntary Organisation (NCVO) Contracting In or Out the contract culture: the challenge for
voluntary sector (London, NCVO, 1989) p. 4.

%8 Adapted from the NCVO Contracting In or Out the contract culture: the challenge for voluntary sector, p. 5.
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achievement can be monitored more effectively. Accountability can be
enhanced.

e A pluralistic pattern of provision provides the consumer with greater choice
than monopolistic state provision and therefore a greater chance of finding a
service which meets his/her needs.

e  Private sector and voluntary sector provision is likely to be better than public
sector provision. The profit motive and the voluntary ethic of 'active
citizenship' are seen as more powerful motivations than a commitment to

: . 59
public service.

Increasingly, there was an emphasis on minimising the state’s role in service provision in the name of cost
efficiency and allowing for variety which aroused some worries about growing selfish individualism and

a reliance on market forces.

This idea of 'formalising relationships' has continued to create interest. In the Deakin report Future of
Voluntary Sector which was published in July 1996 it was argued that the government should have more
understanding of the nature of voluntary action. Government should understand that ‘those voluntary
organisations are not just contractors, but are embedded in civil society with goals of their own’.*’ In the

report on Voluntary Sector, Building the Future Together which the Labour Party published in February

1997 the word ‘partnership’ is used as it had been used by the previous Conservative government. What
is different according to Lewis®, is that now the word has been used to characterise government’s
proposals for the public services more generally. The same year as Labour entered office, the 1997 Local
Government (Contracts) Act, which confirmed authorities' powers to enter into contracts, was put in
place. This Act, Geddes and Martyn® argue, exhibits considerable continuities with public sector reforms
which had been introduced by Conservative governments of the 1980s and early/mid-1990s. According
to them the new Best Value regime, (which has been compared to the CCT), covers even more local

authority functions.

But why then, has the time come to include the voluntary sector into public policy? There have some
suggestions been put forward by Kendall and Craig etal. In his paper, Kendall® analyses the
developments before and leading to the publication of the Compact. He has indicated three facts which
show that the third sector has been moved higher up on the Government's agenda. First is the launch of
the Compact in 1998, second is the change in the taxation of charities, and last but not least, a
commitment by Tony Blair in a speech in January 1999 to upgrade significantly and invest in the human

and financial resources of the ACU, a unit which is specifically charged with dealing with the third sector

% Voluntary Sector Working Group on Contracting Out, convened by NCVO (1989) p. 6.

 Lewis, ‘Reviewing the Relationship’, p. 264.

®! Lewis, ‘Reviewing the Relationship’, p. 264.

62 Geddes, M. and Martin, S. 'The policy and politics of Best Value: currents, crosscurrents and undercurrents in the
new regime' Policy & Politics Vol 28 No 3 (2001) pp. 380.

%3 Kendall, 'The mainstreaming of the third', pp. 541-562.
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issues. Kendall has used Kingdon's® 'multiple streams' approach to explain this unparalleled and fast
policy development, which he argues not to have been coincidental but 'a calculated attempt to establish

for the first time a proactive and significant "horizontal" policy position towards the sector'.®’

Kendall argues that 'the primary initial political imﬁetus behind the new developments reflects party
political maneuverings, rather than think-tank led initiative'®®. For evidence of this he presents the
differences between the Conservative and Labour attitudes towards the third sector. The Conservative
Government was seen to be reluctant to give a major role to voluntary sector although it recognised the
value of the sector. Instead, markets were seen to be better at providing setvices in exchange for reward,
and family and individuals were relied on to provide services voluntarily.*’ In contrast to this, the Labour
Party on its way to becoming New Labour had reviewed its policies and now started to emphasize the role
of the voluntary sector. After ideological adjustments, i.e. steering away from statist principles, New

Labour was able to pursue the marriage between markets and communitarian ideas.®

The Compact

As explained above, there has been a change in the relationship between local government and the
voluntary sector. This has placed new demands on both parties. Altruism is being replaced by new
dictates of efficiency, and at the same time old strains of financial dependency and imbalance of power
remain. The new Labour Government wanted to move the relationship forward from contractual
relationships and give the voluntary sector a more prominent role in tackling social exclusion. In
response, the voluntary and community sector took this opportunity to renegotiate worsening funding

mechanisms and its changing role with local authorities.

The Compact agreement of 1998, between the Government and the Voluntary and Community Sector,
aims to build a partnership between the two. These two parties have agreed that they share many
aspirations like such as the pursuit of inclusiveness, dedication to public life, and support for the

development of healthy communities.”” In the foreword of the Compact’® Tony Blair states:

"The work of voluntary and community sector is central to the Government's mission to
make this the Giving Age. They enable individuals to contribute to the development of

their communities. By doing so, they promote citizenship, help to re-establish a sense

% Kingdon, J.W. Agendas, alternatives, and public policies, (New York, HarperCollins, 1995).

% Kendall, "The mainstreaming of the third', p. 555.

% Kendall, ‘The mainstreaming of the third' p. 555.

®7 This reliance on family and individuals, usually women, to provide services for example such as care for free, is
being criticised on its own right especially by the feminists.

% For a longer analysis of this development, please see Kendall's article where he also explains the important role of
policy entrepreneurs and trust in this process.

% Home Office (1998) [http://www.homeoffice.gov.uk/veu/compact.pdf], accessed 18 April 2002.

" Home Office and Compact Working Group Compact getting it right together Report of the Second Annual Meeting
[No place, no publisher, no date].
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of community and make a crucial contribution to our shared aim of a just and inclusive

society.’

In July 1997 there was a conference held by the leading Voluntary Sector umbrella organisations and at
the same time the Working Group on Government Relations was set up. They worked together on the
National Council for Voluntary Organisations’ (NCVO) initiative for Compact. Following this, the
consultations on the draft Compact started in October 1997 and finished in February 1998 and the
Compact was agreed in November 1998. In the 1999 subgroups on the following five categories were
founded: funding, consultation, Black and Minority Ethnic organisations, volunteering, community
groups. Each subgroup started to draw up a Code of Practice for the Compact. In May 2000 there was
the first Compact meeting between four government ministers and the Working Group on Government
Relations. The implementation of the Compact was finally started by a ten-point action plan with the
main goal of making the Compact known within the government and the voluntary organisations. This
would be achieved by raising the drafts and consultation papers of the Compact in the meetings of
appropriate government departments and ministers. Similarly, they would be made known in the
meetings between various members of partnerships, and discussed at any suitable occasion and event at

the local and regional level.

When the Government and the Voluntary Sector signed the Compact agreement, it was meant to establish
a partnership relationship between the two. In order to make the Compact operational, five codes were
drawn up to clarify the position of each of the partners towards the others. Eventually, when the Compact
would be made operational at the local level, the partners should be guided through the process using the
codes. In contrast to the Government's idealistic vision for partnership, Craig et.al.”' have detected four

other kinds of scenarios underlying this push for Compact process:

1. Senior partner, where voluntary sector would re-establish its long lost position and
where national and local government would seriously be interested in the idea of

community government.

2. Incorporation of voluntary sector into government agenda in order to control it.

3. Thin end of the wedge, where local authorities hold on to their position under the duty to
enter into partnerships with various players, when faced with possible increase in the

shift of power to voluntary organisations.

4. Irrelevance, where the Compact is seen as a piece of paper to which one doesn't need to

react.

" Craig et.al., Contract or Trust, p. 2.
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From the interviews with the voluntary organisations it has become clear that none of these scenarios has
materialised. In the views of the interviewees’ the most likely scenario to prevail would be one of the
three last ones or a mixture of them. The first scenario, where the voluntary sector would be considered
as a senior partner in provision of community government, seems the least realistic at the moment. The
impression is that the voluntary sector representatives are not convinced that local authorities genuinely
want to promote community government even if they want to promote community activity to some extent.

According to the interviewees, there is not much evidence of that either.

With regards to the scenario of thin end of wedge, from the interviews, it has not been possible to acquire
an impression that this scenario prevails. It does not appear that the local authority officers are worried
about voluntary sector ‘taking over’ because officers have been very busy with other modernisation and
performance business. They do not feel the need to resist the risk that the voluntary sector would have
greater role than they have in governing. Officers know that they are running the administration now and
in foreseeable future. They agree it to be possible in the future that the voluntary sector might take some
functions from the local authority in the name of cost efficiency, but this will not happen very soon as the
voluntary sector and especially small community groups are not yet equipped sufficiently. Nor would it

be in line with the organisational purpose of many voluntary and community groups.

The unlikeliness of scenarios one and three can be summed up by a further observation. As the
Government increasingly appears centralised, why would they seriously bother with community
governance which needs more support in getting established? Is it that the Government is anticipating an
increase in centralisation which would contribute towards a growing distance between the Government
and the communities? A creation of Regional Government would be another tier between government
and the people. In some cases it would replace the local governance when councils would be merged into
a unitary council. This is a real worry for the local authorities rather than a fear of the voluntary
organisations ‘taking over’ as has been suggested in scenarios one and three. However, it is mildly
surprising that the local authorities have not been lobbying more actively for political support from the

communities as they did under the previous threat by the Conservative government.

Scenario number two which suggests that the Compact is merely a tool to incorporate the voluntary sector
into government agenda in order to control it seems improbable. It is clearly impossible to control
thousands of organisations based on a theoretical agreement. It would take more to ‘control’ this sector.
It would be foolish to assume otherwise and underestimate the strength and capability of the voluntary
sector. From the interviews it has not been possible to come to such conclusion that the authorities or the
Government even wishes to control something so hybrid as the voluntary sector. In addition to this,
scenario four where the Compact is seen as a piece of paper to which one does not need to react, it would
be greatly unfair to the authorities to claim that they see the Compact in this light. They have reacted to it
and established local compacts with codes of practice. However, it can be argued that the success of the
compacts will greatly depend on the officers in the civil service, local authority and the individuals in the

voluntary sector. And furthermore, although there is no evidence of the aim to ‘control’ as Craig has
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suggested, there is sufficient evidence that the Government wants the local authorities to be in the lead

position. Whether this suffices as control is another matter.

I.ocal Compacts

Originally the Compact was planned to operate at the national level. But as the Government had planned
to modernise local government, it was thought to be good idea to extend the Compact to cover local
authorities as well. As the local authorities are the main providers of many public services, it is believed
that they should be more effective, responsive and accountable when dealing with the needs of the public.
In order to achieve this, local authorities had to become more involved and engage more with local people

and work in partnership with communities and other agencies.

In 2000, the Compact Working Group had surveyed the needs and suggestions of over 150 voluntary and
community organisations. The survey showed the voluntary sector's confidence in the Government's role
as a funder, but at the same time it exposed the worry about local government's funding arrangements.
This worry may be rooted in the experience of pre-Compact working relationships between the parties
and which should be diminishing after the codes on funding have been implemented. The other worry by
the sector was caused by the shortcomings in the government consultations. These should be rectified by
the implementation of the codes on consultations based on the suggestions made by the sector. The
general outcome after studying the results of the survey was that if there was a local compact in place it
would

¢ benefit community

e help to realise the organisational objectives

e help to improve relationships in partnerships

e help to use external funding better, and

e involve local groups in best value and community planning’.

Local compacts are thought to benefit communities through the development of relationships primarily
between the local authority and different kind of groups at the grass root level. When a local authority
engages in consultations it will gain useful information about the circumstances of the community it is
operating in. Therefore policies emerging should be better suited to those whom they concern and this in
return would be shown as an improved local authority performance on the Best Value and other auditing
evaluations. On the other hand, community groups will have more access to and contact with the local
authority. Voluntary and community groups can assume that they will be kept more up to date about
policy developments. This should result in relationships which enhance policy development and improve

the content and delivery of services.

"2 The Compact at [ncvo-vol.org.uk/main/gateway/compact.html] accessed 7 January 2001.

21



Secondly, a local compact will help the organisation to realise its objectives. When there is a wider
awareness of who does what, organisations can focus on their specific activities. There is not as much
need for explaining why they exist. Ideally, they would be able to pool their resources with others and

each could specialise in one area and try to fill any recognised gaps in the services.

The third benefit comes in the form of better relationships in partnerships. Of this there is clear evidence
in the surveys and from the interviews. Two-way communications through personal contacts, formal or
informal is better than the previous formality where the local authority used to dictate the nature of the
relationship. The voluntary sector representatives are more willing to share their specific knowledge and
experience if they have been listened to in turn. Another advantage of the well functioning partnership is
that some of the overlapping can be reduced when there exists some kind of sense about what is going on

and who is doing what and with whose money.

Fourth, due to a local government's modernisation process, funding has possibly become the biggest
worry amongst voluntary and community groups. Now there is some hope that the financial uncertainty,
which was increased by the contractual relationship with the local authorities, could be improved.
Clarifying the rules and criteria, which must be openly presented, and explained would allow applications
to be compiled accordingly. Funders must understand the applicant organisation's values which may be
different from theirs, and respect their need for independence. It would be important to acknowledge why
funding has not been granted and how it would be possible to obtain next time around. Currently, there is
a condition attached to some funding that it must be given to such groups who are including BME and
other difficult-to-reach groups.” This hopefully promotes 'shared-vision' working methods rather than

'me-first' attitude amongst those groups who are bidding for funds.

The fifth benefit is the involvement of local people in planning of the community. They are the best
source of information in this respect as their daily lives are affected by decisions made in the councils and
local authority. Conversely, involvement should increase the understanding of public funds and where
they come from, thus enhancing responsibility and interest in public life. One may achieve a sense of
meaningfulness if it is possible to contribute towards planning in the community. It may be especially
true if one knows that there is money available for particular projects which would benefit the
neighbourhood. People in the localities have been able to contribute towards Best Value consultations
already. When it comes to community groups, they should have more say in the methods and evaluation
criteria used in the best value regime as there is a possibility that a similar regime will be extended to the

service the voluntary sector provides.

 Cook explains the problem with definitions such as ‘hard-to-reach-groups’ as they often are definitions of the
officials and not those of the people themselves who are thought to be difficult to reach. They may not want to be
consulted or it may be that the officials do not like what they hear and so decide that these people are hard to reach if
they do not want to comply with request by the officials. Cook, D. ‘Consultation, for a Change? Engaging Users and
Communities in the Policy Process’ Social Policy & Administration Vol 36 No 5 (2002) pp. 516-531.
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When it comes to these expected benefits, some progress has been achieved, but some new challenges
have been created. In the second annual meeting of the Compact Working Group October 2001, in their
joint foreword, Angela Eagle, the Minister for Voluntary and Community Sector, and Sir Kenneth Stowe,
Chair of the Compact Working Group have agreed a number of challenges facing government and the

Voluntary Sector.”* These are

e local government involvement in implementing Local Compacts,
¢ need to overcome the lack of capacity and infrastructure within the voluntary and
community sector across grass roots,

e need to engage traditionally excluded community and BME groups.

In some local authorities there has been some unwillingness detected in working in partnership with the
voluntary and community sector.”” Another problem lies with the Local Strategic Partnerships (LSPs).
High hopes which the voluntary sector had placed on the local compacts are feared to have been lost by
and replaced by the aspirations of the LSPs. To some extent, LSPs can be seen to be competing with the
aims of Compact rather than complementing it because of the number of organisations participating.
Craig et.al.” have come across the lack of mutual engagement in the Compact work and have identified
factors contributing to this. They are the issues of available time, the fit with other initiatives, trust, the
need for champions, resources, the need to represent diversity and review. The issue of resources is being
targeted at the moment by the Community Empowerment Fund which will help but has its limits. It is
clear that a lot of time is needed so that the ‘champions' and 'policy entrepreneurs' can build trust between
all partners. There is a risk that Compact will remain just a piece of paper unless there is an honest
commitment to it. This commitment must start from the every day interactions between the governing
bodies and voluntary and community sector and reach managers who will lead with an example by

accommodating the agreed goals into administration.

Voluntary and Community Sector

The Voluntary and Community Sector is formed of organisations and groups of various sizes, all with
their own individual aims and purposes. They have various levels of financial independence, community
activity and a varying numbers of volunteers and employees. For example, they cannot be defined as run
by volunteers when the organisations function with a paid workforce and may not use any volunteers (e.g.
housing associations). Some, especially small community groups, rely solely on volunteers (e.g.
neighbourhood watch). Some organisations make some profit, some do not. But a common denominator

between them can be the fact that they do not have owners who are entitled to a share of any profits and

™ Home Office and Compact Working Group Compact getting it right together Report of the Second Annual Meeting
[bttp://www.homeoffice.gov.uk/docs/comp2am.pdf] [No place, no publisher, no date].

> Home Office and Compact Working Group (2000), p. 16.

' Craig et.al. Contract or Trust, p. 22.
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thus do not distribute it to shareholders.”” This variety of organisations makes it difficult to find a simple

definition for this sector.

The same goes for the terminology. In the UK there are several terms used interchangeably describing

this sector; the ‘third sector’, ‘non-profit’ and ‘not-for-profit® sector whilst in the European context the

term ‘social economy’ is used.”® Some political scientists (Berger 1981; Lehmbruch and Schmitter 1982)

‘have conceptualised the third sector as an intermediary zone between market and state ... in which third

sector organisations act as mediators between the organised economic interests of market firms, labour
s 79

and the political interests of state agencies and their constituencies on the other’.” From the Neo-

corporatist perspective,

the third sector offers a buffer zone between state and society and mitigates social
tensions and political conflicts. Third sector organizations take on functions which the
state, for various reasons, cannot fulfill or delegate to for-profit firms (Heinze and Olk
1981; Hilbert 1988). ... Consequently, Seibel (1987, 1989) argues that an essential
function of the third sector is the institutionalisation of organisational responses to
"unsolvable" problems. Finally, Reese (1987) approaches the delegation of functions to
the third sector from a different angle. He asserts that voluntary associations compensate
for functions no longer fulfilled by the family which finds itself less able to integrate
individuals into society and to provide services for them (Becher and Pankoke 1981;

Gross 1982; Offe and Heinze 1986).%°

Whatever the position of the sector as a whole, Chanan’s observations on the 1990 Home Office Scrutiny
show ‘that of 16 government departments buying services from the voluntary sector, 15 do not apply any
criteria of whether the receiving organisations simulated or even used voluntary activity’.*' Chanan has

looked at how the Home Office has distributed £2.2bn and found that

half goes to housing associations, and the next 25 % to training schemes. Urban Aid, the
main source for local projects in disadvantaged areas throughout Britain, gets 4.3 %
(95m), and 70 % of this is earmarked for capital projects and economic development
rather than social projects. A small margin of the remaining £362m may reach

genuinely voluntary groups; the bulk goes to professional 'voluntary organisations'.*?

7 James, E. ‘Economic Theories of the Nonprofit Sector: A comparative perspective’ in Anheier, H. and Seibel, W.
(eds) The Third Sector: Comparative Studies of Nonprofit Organisations (Berlin, Walter de Gruyter & Co., 1990) p.
21.

78 Research Solutions, The Contribution of the Voluntary and Community Sector to the Economic Life of the North
East Region ,Voluntary Organisations’ Network North East (VONNE), November, 2000. p. 7.

" Seibel, W. and Anheier, K. ‘Sociological and Political Science Approaches to the Third Sector’ in Anheier, H. and
Seibel, W. (eds) The Third Sector: Comparative Studies of Nonprofit Organisations (Berlin, Walter de Gruyter &
Co., 1990), p. 8.

¥ Seibel and Anheier, ‘Sociological and Political Science Approaches to the Third Sector’, p. 14.

8 Chanan, Taken For Granted , p. 5.

8 Chanan, Taken For Granted, p. 5.
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Throughout the 1980s the Government’s willingness to fund the voluntary sector, lay in its capacity of
delivering social policies and services economically on behalf of government rather than supporting

activities in communities. For example Etherington has observed that

central government spending on the voluntary sector has been falling with one
significant exception, housing associations. If these are seen as part of the voluntary
sector, then government spending has increased substantially, for housing association
spending constitutes over 85 % of central government spending on the voluntary sector.
Indeed, some would argue that has gone too far, and what was previously part of the
voluntary housing movement has become state agency, with all but its governance being

determined by central government policy.*

In response to a Labour Party document, Labour and the Voluntary Sector - A Consultative Document

1990, Chanan has pointed out problems with this:

e There is an assumption that the conventional definition of the voluntary sector
adequately covers community activity as well.

s  Most government funding of the voluntary sector consists of the purchase of services
from professional non-profit organisations. Little of this is specifically to do with
volunteering and even less is to do with independent local community activity.

e Community activity is part of the continuous unpaid work that people do. Unpaid work
is half or more of all society's work. Its importance is marked by the conventional
definition of 'economic activity'.

¢ Independent local community groups are the largest and least-funded part of the
voluntary sector. They arise primarily from community activity, not from national
voluntary organisations.

e Definitions of volunteering usually exclude most unpaid work and informal community

activity, for example caring for family, relatives and friends.®*
When one looks at these problems and compares them with the steps taken in the Compact to rectify
them, it can be seen that community activity has been given more emphasis and funding in order to build
capacity amongst small local groups. One big problem still remains, definitions of community activity
and volunteering.

Chanan’s device for recognising the level of community activity involved is divided into four groups:

i.  independent local groups;

8 Etherington, S. ‘To the millenium’ in Hanvey, C. and Philpot, T. The Role and Workings of Voluntary
Organisations (London, Routledge, 1996) p. 10.
8 Adapted from Chanan Taken For Granted, p. 1.
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ii. professionally-run or nationally-standardised organisations which have local branches
using volunteer labour, such as the Citizens' Advice Bureau, Women's Royal Voluntary
Service or Red Cross;

iii. umbrella groups or interventionist projects, such as Councils of Voluntary Service,
community development projects or resource centres, which stimulate, support or
coordinate other local organisations;

iv. Professional non-profit organisations which provide a specific service for a fee, such as

most housing associations and training schemes. These often use mainly paid staff.*®

Chanan®® divides local level functions into two; service functions and development functions. Service
functions which are to do with paid work are provided by the professional organisations (iv). A lot of the
service functions are to do with unpaid work, caring for others, which is not defined as community
activity. Yet it is an important aspect of keeping dependent people supported and in touch with the rest of
the community, a function which should be considered as community activity. It may not be because it is
not done in groups but as individuals, or because there isn’'t any organisation that organises the
relationship between the provider and receiver. When it comes to development functions, they are

slightly easier to define as community activity.

Development functions appear to have the primary purpose of getting people together to solve a problem,
for example post-natal depression, housing conditions, employment opportunities, care of the disabled

etc.

In these cases there is less distinction between the volunteers and the beneficiaries,
although some people are centrally involved and others only peripherally. A main
benefit is in the participation itself because this is what enables people to emerge from
their isolation, gain a greater sense of independence and interdependence, gain social
contacts, pick up information and intervene actively in decisions affecting the whole

locality.”’

It is about preventing and reducing the effects of social exclusion by getting people together to help
themselves and others with similar difficulties and concerns. However, there appears to be a requirement
to influence and persuade some groups before activity is classed as community activity by stipulating a
certain criteria to the groups. This leaves an undefined grey area where people are considered as inactive

even if they are not. Similar difficulties can be seen with the definition of volunteering.

According to Chanan® most research on volunteering adopts a definition which excludes 'help given to

family and friends'. In doing so a fundamental area of people's own life-support strategies are excluded

8 Chanan, Taken For Granted, p. 8.

¥ Chanan , Taken For Granted, p. [1.
8 Chanan, Taken For Granted, p. 1.
8 Chanan , Taken For Granted, p. 10.
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from volunteering, but supporting other people (well-motivated people donating their time to others
whom they see as less fortunate than themselves) is considered as volunteering. For example, if you give
a bath to your disabled mother, it is not considered volunteering nor working (or community activity) as it
is not paid or organised by someone else. If this same person gives a bath to her neighbour’s mother
twice a week it is considered volunteering particularly if it has been organised through an organisation.
In this sense the approach of Reese (quotation by Seibel and Anheir above) that voluntary associations
compensate for functions which are no longer fulfilled by the family seems an adequate definition. Thus
the definitions of what is included in voluntary sector, volunteering and community activity are often

restrictive and insufficient.

The contribution of the voluntary and community sector to the North East economy has been estimated to
be at 3.8 % of regional GDP which is much higher than the estimate of 0.6 % of GDP on a national level.
The national figure is based on ‘the narrower definition of “general charities” and excludes estimates of
the value of volunteer effort’.® In the same report it is estimated that the sector is also an important
source of employment; 4.4 % of workforce in the North East region work for the sector (2.2 % at a
national level).”® This may reflect the state of the affairs in the North East, i.e. there is a higher than
national average of deprivation, which is partially left to be tackled by the voluntary organisations. For
example, in the same study it is argued that the sector is contributing significantly to key areas of regional
policy. This includes the development of an adaptable and highly skilled workforce as it helps to break
down barriers to training and education opportunities experienced by socially and economically excluded
groups within the region. It also enables communities to help themselves by empowering them. 49 % of
the organisations were involved in education and training in some capacity and 29 % offered economic
and/or community development.”' Nearly half of the responding organisations (49 %) named direct
service provision as their main function. In many cases (29 %) this activity takes place within the
immediate neighbourhood only, which makes them genuine community organisations. More than half of

the organisations (57 %) expected an expansion in their activities within next five years.

Conclusion

The assumption is that the Government aims to be (or at least provides the impression that it is) more in
touch with the people. This should be achieved via various types of consultations and via voluntary
organisations who are thought to be directly connected with the people and knowledgeable about any
burning concerns in the community. The methods of acquiring information and feed back have been
amended and extended to reach as much of the population as possible. This should improve the
accountability of the governing bodies or at least make them more informed about needs of the people.
Perhaps un-consciously, the Government is admitting the great need for social support as it has agreed to

promote the voluntary sector which has taken over many of the functions previously provided by the local

% Research Solutions, The Contribution of the Voluntary and Community Sector, p. 5.
9 Research Solutions, The Contribution of the Voluntary and Community Sector.
91 Research Solutions, The Contribution of the Voluntary and Community Sector, p. 11.
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authorities. For example housing associations may be considered as voluntary organisations but is it
reasonable to consider providing accommodation as a voluntary action? It may be convenient for the

government to count in such organisations as it paints a portrait of a more inclusive government.

However, there are some underlying facts that may hinder the desired progress. As the Government
refrains from giving back more powers to the local authorities, and at the same time the non-elected
bodies are gaining a prominent role in delivering regeneration programmes, these render the rhetoric
about an inclusive society open to question. The voluntary sector and the ‘active’ individuals do not have
the skills and resources in place to take a major leap forward. It also has been pointed out that there is a
problem with a genuine commitment by some of the participants in the regeneration programmes and
partnerships. This may be due to the fact that the objective of creating a sense of community has not

materialised.

28



Chapter Three: Citizenship and Community Participation

Introduction

In the previous chapter the Government policy papers were considered. One of their aims is to improve
the opportunity for individual participation in voluntary and community groups and more so the
opportunity for these groups to work with local government and other partners around joint projects. In
this chapter, the evolution of citizenship will be explained. It will be argued that there are pressures to
widen the meaning of citizenship in order to make it open to more people and more valid to the
conditions of post-modern multicultural society. This will be demonstrated by two contradicting
approaches to citizenship: the one which is imposed from above, as will be argued, in order to control
people and force them to comply in an uniform manner, conveniently with the majority. The other
emerging approach to citizenship is a ‘subjective experience’ which expects the acceptance of
individuality. And we shall see that New Labour “Third Way’ ideology, which tries to appeal to a sense
of community, is problematic for various theoretical reasons. Toward the end of the chapter we should
be able to answer such questions as ‘Is it possible to impose active citizenship from above?’, ‘Is

participation genuine if it does not take place on citizen’s own terms?’.

We begin by exploring how the term citizenship has evolved and become more readily applicable to most
sections of society. After that we will review some of the literature which will sufficiently demonstrate

the nature of some of the occurring problems.

Citizenship

First it will be argued that citizenship has evolved and become ‘deeper’ in meaning and ‘wider’ if
measured by the coverage of the population. The status of citizenship has deepened from legal
membership of a certain nation/city/state to a political status, where one’s political aspirations are
represented through institutional mechanisms, and then further to a social status with entitlements. The
widening of the various statuses of the citizens, as will be explained below, has only taken place after the
deepening has developed through great social, political and economic struggles. It could be argued that
the deepening has ceased and there can be some resistance detected on how much rights one should have
for example in regards with state-provided financial entitlements and health care. Furthermore, it can be
argued that the widening is currently taking place, because there has been an interest expressed in the

possibility of including persons of a lower age in the general franchise.

The need for a ‘wider’ citizenship has been raised because of the lack of accountability and
representativeness of political actors and because of the increasingly multicultural post-modern society
which is the result of continuing migration, due in part to previous economic labour policies and the

process of EU enlargements. Looking carefully, one can notice contradictory elements appearing. For
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example whilst the Government is placing emphasis on legal citizenship as a passport to entitlements, at
the same time they are encouraging full inclusion and active citizenship of the communities which are

based on wider categories.

Entitlement to citizenship and_the link with gender, ethnicity and position in

society

The link between the nation state-building and increased economic activity will be briefly explained as
this has been an important development leading into the idea of modern citizenship. The major influence
on the western idea of citizenship can be traced back to two of the ancient gover