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ABSTRACT

The ineffectiveness of leadership and a low level of citizen
participation in public affairs in Knoxville prompted this study.
Research showed that Knoxville's leaders are dissatisfied with their
own ineffectiveness and there are few opportﬁnities for citizens to
participate in the decision-making process for major community issues.

Based on a contemporary theory of leadership, this thesis
suggests that the ineffectiveness of leadership reflects an
ineffectiveness of followership. Leaders and citizens must engage in
an interactive process in order to achieve a mutual empowerment and to
build a tradition of civic leadership. This thesis proposes that such
an interactive process could be achieved in Knoxville by the creation
of a citizen organization which offers a comprehensive, consensus-
building approach to finding solutions to community problems.

A model for a Knoxville citizen organization is developed which
describes goals, structure and organization, program and activities,
and steps for implementation. It is modeled after three successful
citizen organizations which are examined in the thesis: the Citizens
League of the Twin Cities area, Greater Indianapolis Progress
Committee, and Chattanooga Venture.

The thesis describes several factors currently existing in
Knéxville which support the feasibility of a citizen organization. It
concludes that the success of a Knoxville citizen organization depends
upon é‘strong commitment of resources from a core group of initiators

and the recruitment of an active broad-based membership.

iv



TABLE OF CONTENTS

CHAPTER
I INTRODUGTION & « o % % & « s % %
Purpose of the Study . . . . . .
Significance of the Study. . . .
Statement of the Problem . . . .
Definitions and Delimitations. .

II. CLETERATURE REVIEW. ; . « s« » o & &

Leadership « « « « ¢ ¢« ¢ ¢ ¢ &« &
Followership . « o+ ¢« ¢ o« ¢ ¢ « &
Citizen Participation. . . . . .

ITI. RESEARCH METHODOLOGY . . . . . . .

IV. RESEARCH FINDINGS. . « ¢ &« « & « &

The Citizens League. . « « ¢« « « ¢« « . .
Greater Indianapolis Progress Committee.
Chattanooga Venture. . « « « ¢« ¢« ¢« « « .
Knoxville: A Situation Assessment.

V. SUMMARY AND RECOMMENDATIONS. . . .

Sumpary. . . « ¢« ¢ ¢ o ¢ o o o .
Recommendations: A Model for a

Knoxville Citizen Organization.

LIST OF REFERENCES. . . . . & ¢ ¢ ¢ ¢ ¢ o &

vITA e o o o o o e e e e ® @ e © o o O o o o

PAGE

o

AW

13
15

21
25
25
40
48
58
74
74
76
86

95



CHAPTER I

INTRODUCTION

” The concepts of civic leadership and participation are crucial
elements of democratic theory. According to one theorist, a central
thread of American constitutional development has been the evolution
of a political system in which all active and legitimate groups in the
population can make themselves heard at some crucial stage in the
process of decision-making (Dahl 1956:137). However, in practice the
amount of participatory activity that occurs is alarmingly small and
the leadership that emerges is often narrowly-based and inadequate to
address the needé of the community. ’

The National Association of Community Leadership Organizations
(NACLO) suggests that Americans send confusing messages to public
officials and potential public leaders:

Americans love our system of government, yet lack truét in those
who serve in government. We want strong, independent,

, uncompromising leaders able to rise above petty political
bickering, but we want the action that often necessitates the very
compromising that we disdain. We thirst for effective leadership,
but we are ambivalent about power and ambition. (NACLO 1984:6)

Faced with the need to allocate scarce resources, but without the

groundswell of popular sacrifice.found during World War II and the

Depression, leaders who do emerge are often chewed up by the media,

interest group politics, or bureaucratic infighting (NACLO 1984:7).

&ACLO offers a democratic theory of leadership in which the

"great leader as savior" approach is replaced with a broader

conception of leadership in which. there are many kinds of leaders



other than just political and business; leading is doqe by teams
requiring the talents of more than a single individual; and a strong
network of leaders is developed at all levels and in all sectors of
society.,

Is it possible, NACLO questions, that we have a crisis of
leadership because we have one of followership? Can we have good
leaders without good citizens? NACLO suggests a highly interactive
view of leadership and participation in which the health of a
democratic society is measured by the quality of the ongoing
interaction between leaders and an informed and supportive citizenry.
Leaders might empower themselves by engaging citizens in democratic
conversation, helping to identify the ethical, political, and
long-range implications of policy actions rather than tying them in
technical and rhetorical knots.

This is a unique approach to empowerment. In this author's
experience, empowerment is a goal of social-change groups and is
viewed primarily as a zero-sum game in which there is X amount of
power. What power is gained by the citizens is lost by the public or

corporate leaders. NACLO is suggesting that a mutual empowerment

might emerge from an interactive process between leaders and citizens.
1. PURPOSE OF THE STUDY

“ The purpose of this thesis is to explore the potential for an

interactive process in Knoxville and to develop a proposal aimed at



broadening the base and improving the quality of leadership, and
increasing the level and quality of citizen participation. -

r This research will look specifically at the development of a
civic organization in which citizens can participate in community
decision-making and from which new leaders will emefge.' The
organization will be a comprehensive, consensus-building approach to
studying and finding solutions to community problems.

Many communities throughout the country have created civic
organizations with these goals of building consensus on community
issues and developing new leaders. The Citizens League of the Twin
Cities area, Greater Indianapolis Progress Committee, and Chattanooga
Venture are three examples. This research will look at the
experiences of those organizations in order to develop a hybrid model
for Knoxville.

. This proposal will be specific and practical. Recommendations for
the model will include goals, structure and organization (board,

staff, budget, funding), program and activities, and implementation.
2. SIGNIFICANCE OF THE STUDY

‘The need for this study of leadership and citizen participation
in Knoxville evolved from a graduate research project which this
author was associated with from July 1985 to April 1986. - In addition,
the issues and problems discussed in this study have been evident to
this author as a resident of Knoxville for the past six years and as a

member of neighborhood and community organizations.



The graduate research project, sponsored by the Knoxville-based
13-30 Corporation (now named Whittle Communications) and prepared for
the Knoxville Chamber of Commerce, developed a strategic plan for
promoting economic development in the Knoxville area. -Du;ing four
discussion groups and personal interviews with political, business,
and community leaders, "leadership" was consistently identified as a
major weakness affecting economic growth in Knoxville., "Ineffective",
"not broad-based--same people on all the appointed Boards", "constant
bickering among political leadership" were some of the descriptions of
Knoxville's leadership (Knoxville leaders, interview 1985). Part of
this authof's assignment with the research team was to study the
leadership problem and to develop a plan to address the issue. The
research and strategies developed for»that assignment are incorporated
into and expanded upon in this thesis.

A similar dissatisfaction with Knoxville leadership and its

effect on citizen participation was addressed almost ten years earlier

in a Knoxville News-Sentinel editorial (1977) entitled "What the

Voters Said." According to the editor, an 187 voter turnout for a

local election reflected the continuing dissatisfaction with the

caliber of representation on the council and school board:

Knoxvillians share the growing cynicism about government.

Many believe it makes little difference who is elected. The end
results will be the same -- mediocre leadership, political
expediency put ahead of total community needs, and further gouging
of the already strapped taxpayer.

Knoxvillians are fed up with petty politics, shortsighted
solutions and timid handling of major issues. They are tired of
their chdsen representatives buckling under political pressures to
satisfy the wishes of a vocal few at the expense of the total



community. They are tired of wishy-washy, head-in-the-sand

treatment of problems.

The editor believed that the low turn-out for the election sent a
message from the public that there was a demand for bold, responsible
leadership.

—The gap in understanding and cooperation among citizens and
leaders has been evident to this author who has been involved in
various community organizations and issues. ‘' Many people who are
active in community or neighborhood issues often do not understand the
process that public officials must follow in areas such as zoning,
school closings, and public transit planning. There is a mistrust
between neighborhoods and city hall and even among neighborhoods
themselves. There are few opportunities for political and citizenship
education and few formal vehicles for broad-based citizen input.
Major issues are studied by small, select groups (e.g., the Mayor's
Task Force on School Reform and Knoxville Tomorrow, Inc.). As a
result, when proposals are made they often lack widespread citizen
support resulting in a hesitancy on the part of politicans to finance
or implement the proposals.

This study resulted from a desire to find solutions to these
problems and to foster broad-based civic leadership and participation
in Knoxville. There appears to be widespread acknowledgment of the
problem but there are few proposals or compreheﬁsive effor;s which

attempt to address the issues.



3. STATEMENT OF THE PROBLEM

The fundamental research question which this thesis addresses is:
How can broad-based civic leadership and participation be fostered in
Knoxville?

In order to answer this question, six subsidiary questions are
addressed:

1. What are the theoretical and practical values derived from
promoting civic leadership and participation?

2. What efforts havg been made in other selected cities to
foster civic leadership and participation?

3. What is the current level and quality of civic leadership and
participation in Knoxville?

4. What is Knoxville's recent history regarding efforts to
promote civic leadership and participation?

5. What current efforts are being made to foster civic
leadership and participation?

6. What specific, practical recommendations can be ﬁade for
developing the model for a civic organization with the goal of

fostering civic leadership and participation?

4. DEFINITIONS AND DELIMITATIONS

The study will focus on civic participation and leadership at the
local level. Issues of partiéipation and leadership at the state and

natioﬁal levels will not be discussed. The local level is defined as



issues in Knoxville and Knox County although for the purpose of
brevity the text will refer to simply Knoxville.

The terms "leadership" and "citizen participation" are used
extensively in practice as well as in the literature with varying
shades of meaning and little consensus on their definitions. It is
not the purpose of this study to develop new theories of leadership
and participation nor to debate the essential qualities of each,
although a sampling of opinions are presented in the introduction and
literature review. In this study, leadership refers to the
individuals who are involved in political and community issues in
formal and informal ways, and have a major influence in determining
public policy and in establishing the direction of the community.

Citizen participation refers to, quite simply, the participation
in decision-making roles in civic affairs by citizens of the
community. Citizen participation is considered crucial for the
attainment of democratic ideals. It is also a purposive activity in
which participatory mechanisms such as voting, public hearings, and
advisory boards produce a desired impact—improved public services,

better schools, and more responsive leadership and public officials

(Kweit & Kweit 1981).



CHAPTER II
LITERATURE REVIEW
1. LEADERSHIP

The concept of leadership has been widely studied and various
theories have been proposed, yet no single theory has received
dominant acceptance (Rosenbach & Taylor 1984:xiii). Some theorists,
seeking a logical explanation, try to force leadership into rational
empirical models. Others forsake empirical models for an intuitive
approach which stresses the qualities of individual leaders and their
unique situations (Rosenbach & Taylor 1984:xii).

The "great man" theory credits certain charismatic leaders with
changing the course of history because of their own superior qualities
of personality and character. (Burns 1978:51, NACLO 1984:4). The
chief rival to the "great man" theory is the "situational" approach
which suggests that time, place, and circumstances create environments
for leaders to emerge (NACLO 1984:4). A perhaps more reaiistic
perspective recognizes that leadership is the result of an interaction
of a number of key ingredients: societal context, historical period,
participants in the situation, tasks to be accomplished, and
personalities of the leaders and followers (Rosenbach & Taylor
1984:vii).

Burns (1978:4,20) describes two kinds of leadership:
transactional and transforming. Transactional leadership represents

the bulk of relationships among leaders and followers, in which



leaders and followers exchange one thing for another, i.e., jobs for
votes and special favors for campaign contributions. Transforming
leadership is a dynamic leadership which recognizes and seeks to
satisfy higher needs of followers. This results in a mutual
stimulation which encourages followers to become more active, thereby
creating new ranks of leaders. Another result, which Burns calls
"moral leadership", produces social change that will truly satisfy the
fundamental wants and needs, aspirations, and values of the followers.
A newer branch of leadership theory describes leadership in terms

of management theory. Two recent books, In Search of Excellence

(Peters & Waterman 1982) and A Passion for Excellence: The Leadership

Difference (Peters & Austin 1985), have popularized this concept. The

latter claims "a 'back to basics' revolution" is brewing in American
corporate management in which the importance of the old management
techniques, devices, and programs is being superseded by a commitment
to people--the workers who produce and the people who consume the
products--the goal of which is sustainable growth and equity

(p. xvii). Further, they suggest that the concept of leadership is so

crucial to this revolution that the terms "managing" and "management"

should be discarded.

"Management," with its attendant images -- cop, referee, devil's

advocate, dispassionate analyst, naysayer, pronouncer -- connotes
controlling and arranging and demeaning and reducing.

"Leadership" connotes unleasing energy, building, freeing, and
growing. As Warren Bennis, a major figure in the current
rethinking process, says, "American organizations have been
overmanaged and underled." Yet the revolution is on . . . a clear
result of inspired management (which is another way of saying '
leadership). (Peters & Austin 1985:xvii-xviii)



Leadership is, therefore, equated to inspired corporate
management. The next step has been to define civic leadership in
terms of corporate management/ leadership theory. This presents
several problems on the local civic level. First it assumes that this
management 'revolution" has actually taken place in the hearts and
minds of corporate managers/leaders across the nation. This author
believes that it is more a revolution of words and ideas in an
inspirational treatise, rather than a widespread change in management
practices. Second, it encourages the belief that what communities
need are more active corporate managers/leaders rather than civic
leaders from all walks of life.

This thesis rejects a theory of leadership which is synonomous
with management theory. It contends that corporate management/
leadership is not by definition nor purpose the same as civic
leadership. The role and actions of corporate managers/leaders and
civic leaders are distinctly different in terms of internal and
external constraints, goals, and ultimate accountability.. To manage
is to direct and control. To lead is to inspire and guide. The
corporate manager is ultimately concerned with efficiency and
production in a cost/benefit framework, with a profit-making
bottomline. Civic leaders must often forsake efficiéncy and speed for
the achievement of democratic values of citizen representation and
equity. Efficiency is a worthwhile civic goal, but it cannot be
achieved at the expense of democratic values and rights. Although

corporate managers/leaders can also be civic leaders, all civic

10



leaders should not be corporate leaders. Civic leadership must be
drawn from other sectors of the community as well.

Communities should reject a preoccupation with corporate leaders
and broaden their civic leadership to include people with various
backgrounds and skills, including teachers/educators, social workers,
homemakers, blue collar shift workers, retirees, youth, small business
owners and professionals such as planners, architects, lawyers, and
doctors. Gardner (1984: 320) suggests that there are many different
ways of leading and many kinds of leaders. Many functions must be
performed in an organization or society and a particular leader may
contribute at only one point to this process. Berger (1983:252)
identifies eight of the many community leadership roles which can be

undertaken by either the public or private sector:

1. Seer: recognizes the need.

2, Visionary: has the idea that promises to remedy the problem
or capture the opportunity.

3. Initiator: communicates the idea and readies the. process for
taking momentum.

4, Seller: markets the idea.

5. Convenor: offers neutrality to increase the likelihood of
cooperation.

6. Facilitator: ensures that the lines of communication remain
open.

7. Bridge Builder: constructs relationships with other groups to
stimulate interest and gain support.

8. Sustainer: seeks to construct the building blocks of
community partnerships, so that they are self-sustaining.

11



Bennis (1984:57) believes that leaders are needed.at every level
who can lead, not just manage. He defines leaders as "essentially
educators" who are "able to clarify problems . . . rather than exploit
them; to define issues, not aggravate them." Korda (1984:61)
describes great leaders as "great simplifiers, who'cut through
argument, debate and doubt to offer a solution everybody can
understand and remember." According to Gardner (1984:325),

[Leaders] can conceive and articulate goals that lift people out

of their petty preoccupations, carry them above conflicts that
tear a society apart, and unite them in the pursuit of objectives
worthy of their best efforts.

Leaders are often described as visionaries. They must articulate
a vision for the future. This vision has been described by Zaleznik
(Kiechel 1984:301) as "the capacity to see connections, to draw
inferences that aren't obvious, that are unprecedented" and "the
ability to see around corners" into the future. A leadership model
developed by Innovations Associates in Boston, identifies effective
leaders as being able to

1. create and communicate a vision of the future that

organization members will work together to accomplish;

2. empower the people around them to do their best; and

3. design organizational structures that focus people's efforts

on reaching the desired vision. (Ross & Ross 1986:14)

With leaders at all levels and sectors of society, there is the
danger of fragmented leadership which will be unable to answer what

John Gardner (1984:321-322) calls the big questions: "Where are we

12



headed? Where do we want to head? What are the major trends

determining our future? Should we do anything about them?" The
solution for Gardner is not to do away with fragmented leadership,
which he sees as vital to our pluralism, but to create better channels

of communication among leadership groups especially on the larger

community issues.
2. FOLLOWERSHIP

There is an evolving body of literature which suggests that the
study of leadership must include a study of followership. While the
concept of followership is gaining a place in contemporary leadership
theory, it is not a new idea. The importance and role of followership
‘has been discussed throughout histor§, as far back as Plato's Republic

and Aristotle's Politics, and later in Hegel's Phenomenology of Mind

(Litzinger & Schaefer 1984:138).

Burns (1978) believes the roles of leader and follower must be
united conceptually. Unlike power-yielding, leadership "engages"
people and is inseparable from followers' needs and goals.

Leadership over human beings is exercised when persons with
certain motives and purposes mobilize in competition or conflict
with others, institutional, political, psychological, and other
resources so as to arouse, engage, and satisfy the motives of
followers. . . . in order to realize goals mutually held by both
leaders and followers. (Burns 1978:18)

Hollander (1984:31) suggests that the process of leadership

depends on the relationship between leaders and active followers.

Leadership requires responsiveness, cooperation, and a distribution of

13



labor, necessitating a more active role.for followers. Litzinger and
Schaefer (1984:138) propose that "leadership may be chiefly an
achievement of followers —- that able leaders may emerge only from the
ranks of able followers." Therefore, followership serves as a
prerequisite for effective leadership and leaders must learn skills of
followership in order to be successful.

Rosenbach and Taylor (1984) warn against taking followership for
granted. Followers legitimize the leadership role. Furthermore,
followers' expectations are thanging as the gap narrows between
followers' competencies and leaders' abilities. Followers are
increasingly more educated and sophisticated, with easier access to
information, and leadership issues are more complex.

Increasingly, leaders must actively involve followers in
organizational decisionmaking. All of this suggests a need to

train followers in how to communicate their expectations and
expertise, to enhance their willingness to participate. (Rosenbach

& Taylor 1984:135)

Citizen participation--the active involvement of followers--and
civic leadership are reciprocally interdependent. It is not enough to
train leaders if there is no training for followers or no
organizational vehicle for bringing the two together to work on civic
issues of mutual concern. The central tenet of this thesis--the need
for a civic organization which will foster civic leadership and
participation in Knoxville--is based on this interaction and

interdependence of leadership and followership.
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3. CITIZEN PARTICIPATION

The Committee for Economic Development (1982) published a report
which addressed the role of public-private partnerships in dealing
with problems and opportunities in the nation's urban areas.
According to CED, when these partnerships are complex, entailing
significant capital investment, innovative institutional arrangements,
disruption in community life, and implementation delays, it is
extremely important that the process rely on certain civic
foundations. Those civi; foundations include:

o A civic culture that fosters a sense of community and

encourages citizen participation rooted in practical concern
for the community.

o A commonly accepted vision of the community that recognizes its
strengths and weaknesses and involves key groups in the process
of identifying what the community can become.

o Building-block civic organizations that blend the
self-interests of members with the broader interests of the
community and translate those mutually held goals into
effective action.

o A network among key groups that encourages communication and
facilitates the mediation of differences.

o Leadership and the ability to nurture "civic entrepreneurs,"
that is, leaders whose knowledge, imagination, and energy are
directed toward enterprises that benefit the community.

o Continuity in policy, including the ability to adapt to
changing circumstances, that fosters confidence in the
sustained enterprise. (emphases added)

Active citizen participation is viewed by the Committee for
Economic Development as an essential component of a positive civic

culture. When citizens are empowered to advocate for their own
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self-interest, it is the first step toward a public interest. "Each
instance of citizen participation becomes a building block for greater
civility" (Langton 1984:135).

Citizen participation is also recognized as a means of improving
the policy formulation process. With citizen participation there is a
greater likelihood that all policy options will be considered and all
ramifications explored (Stewart & Duncombe 1981:410).

Langton (National Civic Review [NCR] 1981a:381) identifies three

problems which undermine the effectiveness of citizen participation:
(1) fragmentation caused by the sheer success of so many different
citizen movements; (2) increased activism of corporate special
interests which compounds the fragmentation problem; and (3) a
preoccupation by some interests in being heard for the sake of being
heard rather than for the substance of their convictions. Langton
(1984:132) acknowledges a legitimate concern about interest groups and
excessive political fragmentation but cautions that the problems may
be overstated. "Critics fail to appreciate the civic values of
interest groups and the wisdom of James Madison's observation that the
cures for political fragmentation are worse than the disease."

Altshuler (1965:317) describes the central role which interest
groups play in a democratic system of government:

A vigorous public opinion . . . cannot survive without vigorous
interest groups, whose leaders articulate issues, command

attention in the mass media, and assure supporters in dissent that
they are not alone. . . . It should be assumed that whatever saps
the vigor of interest groups saps the vigor of democracy.

16



However, the existence of many special interest groups and a high
degree of political fragmentation also necessitates the identification
and realization of broader community interests, the "public interest".
Identifying the public interest requires the use of consensus building
mechanisms and the development of community partnerships. Langton
(1984) offers five general comments about consensus building:

1. Disconsensus is inherent in a pluralist society. It cannot
and should not be totally eradicated. It is "the price we are willing
to pay for liberty" (p. 133).

2. The critical question is whether a community can manage its
differences and develop consensus when necessary. Consensus building
and conflict management tools abound. The problem is not one of
method, but whether public policymakers will commit the time, energy,
and resources to consensus building.

3. Pseudo-consensus building is a form of manipulatory politics
which gives consensus building a bad name, polarizing and breeding
cynicism among citizens. Examples of pseudo-consensus building are:
"stacking the deck" on advisory committees to eliminate critics and

assure control over decisions, pretending there is consensus by

inviting citizen input and then ignoring the results, and accusing
critics of being a disruptive minority with questionable intelligence
and motivation.

4, The dangers of conformity and apathy are a greater threat to
consensus building than interest group politics. "Unless all citizens

are empowered and encouraged to enter the political process, the

17



sérength of consensus in every situation is thereby diminished"
(p. 134).

5. The excessive dominance of private capital in politics is the
most serious threat to civic values. "Why play the civic game when
the outcome has been bought by the highest bidder?" (p. 135)

When there is a commitment to consensus building, the stage is
set to create community partnerships in which people are willing to
commit resources to solve problems. Berger (1983) describes two key
stéges in the development of a community partnership. The first is
the Vision stage in which needs are perceived, ideas for change are
conceived and communicated, and initiative is taken by an individual
or group from the public or private sector. Next is the Action stage
beginning with the establishment of the structure of the partnership,
which can vary from an ad hoc coalition to a highly structured
organization. A management plan is developed in which common goals
are articulated and strategies outlined. Resources from the public
and private sectors are identifed while ongoing efforts are made to
build a diverse network of support.

Citizen participation takes many forms with each form serving a
purpose depending on the issues and citizens affected. Public
hearings are by far the most prevalent form of citizen participation
techniques utilized by local governments (NCR 1981b:608). A 1981
study By the New England Municipal Center (NEMC) reported that the
turnout at public hearings is usually affected by the topic under

discussion and the level of controversy. NEMC found that officials
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responding to the survey were almost unanimously disappointed with
public hearings because they felt hearings became forums for special
interest groups and discouraged other citizens from participating (NCR
1981b:608).

The National Municipal League annually honors creative local
initiatives which have offered new approaches to civic problems or
have had positive effects on public policies. The local initiatives
selected for "All-America Cities" awards represent various forms of
participation including public-private partnerships, neighborhood
organizations, community coalitions, citizen task forces or advisory
committees, and single-issue civic groups (Woods 1984),

The citizen organization is one form of citizen participation
which attempts to address larger community issues, mediate diverse
interests, facilitate negotiation and compromise, and initiate public
proposals. Rawson (1985), in a report on the Citizens League of
Greater Cleveland, commented that this is a time of opportunity for
civic organizations. He believes that citizen organizations are in a
unique'position to restore communications, build consensus, and

develop a community agenda.

At the National Municipal League's 86th National Conference on
Government in 1980, James L. Hetland, Jr., former chairman of The
Citizens League of the Twin Cifies area, discussed the role of citizen
organizations for the 1980s:

Citizen organizations must take a lead in the very difficult job

of redesigning our system for managing resources and delivering
services. As we move toward conservation, cost effectiveness and
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wise use of our resources, a basic change will of necessity emerge
which is an application of the essential democratic process that
has effectively been submerged during the last century, and that
is permitting the will of the majority to be implemented through
the balancing of the variety of interests that our society had
developed as the essential method of decision making prior to the

1980s. Community need studies to set priorities for private,

nonprofit and public allocation of resources can be done only by a
broad-based local organization. (Hetland 1981:198)

A study of three communities with successful citizen involvement
found that citizens of those communities felt they had good leadership
which was committed to involving them in decision-making. A
pre—cohdition for success seemed to be the existence of a committed
group of leaders, citizens, and officials whose self-interest did not
preclude the ability to work toward a common goal. (Anderson, Spiegel,
Suess, & Woods 1979:51). This interdependence of leaders and citizen
participants is a recurrent theme in the literature and is the

cornerstone of this thesis.
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CHAPTER III
RESEARCH METHODOLOGY

The research for this thesis began in July 1985 when the author
was student leader of a graduate research project‘sponsored by the
13-30 Corporation (now named Whittle Communications). The purpose of
the 13-30 project was to prepare a strategic plan to guide the efforts
of the Greater Knoxville Chamber of Commerce in promoting economic
development in the Knoxville area (Gill, Griffith, Irwin, McKinney &
Rogero 1986). The first goal established in the plan was:

To promote strong leadership in the Knoxville/Knox County area

that is able to depoliticize issues, create consensus, and plan
for the future. (p. 4)

Two strategies which were developed to reach this goal were:

(1) Create a broad-based citizen participation organization in
Knoxville/Knox County which would be an advisor to government
officials as well as an initiator, facilitator, and evaluator
of community plans and projects; and

(2) Develop and support leadership and citizenship education
programs. (pp. 4,7)

This author researched and wrote the "leadership" component of
the research project. That research is incorporated into and expanded
upon in this thesis.

An analysis of the current level and quality of civic leadership

and participation in Knoxville was obtained during Phase I of the

13-30 Research Project (13-30 Corporation et al. 1986). A situation
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assessment of Knoxville revealed that "ineffective leadership" was one
of five key barriers to economic growth in the area. This research
was derived from interviews with community, business, and political
leaders, public officials, and staff of economic develo;ment-related
institutions in the Knoxville area. At the invitation of the Chamber
of Commerce, twenty-one business, community, and political leaders
participated in four small discussion groups which used a nominal
group technique to identify Knoxville's strengths and weaknesses which
affect economic development. A follow-up questionnaire was sent to
the participants.

The'research team then conducted a comparative analysis of how
other communities have dealt with the issues of leadership and citizen
involvement. This information was dérived from site visits and
personal interviews in four communities: Lexington, Kentucky,
Nashville, Tennessee, the Triad in North Carolina (High Point/
Winston-Salem/Greensboro), and Indianapolis, Indiana. These
communities were selected for comparative study based on one or more
of the following characteristics: a regional competitor for economic
growth, recent successful business recruiting coups, similar
characteristics, and success at handling similar problems. Interviews
were held with community, political, and business leaders, and staff
of leadership programs and a citizen organization.

The author also conducted two site visits to Chattanooga to
interview staff of Chattanooga Venture and to participate in its

two-daj Visions 86 conference. Additional secondary research was
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derived from reports and in-house publications authored by government
and private agencies, and articles from the news media in the
Knoxville area and comparative cities.

For the purpose of this thesis, additional research was
conducted. A literature review and interviews provided a sampling of
attitudes, both theoretical and practical, regarding the value of
civic leadership and pafticipation. Examples of leadership programs
and citizen participation methods were derived from interviews,
literature review, and publications from relevant organizations.

Case studies of citizen organizations in Indianapolis,
Chattanooga, and Minneapolis provided organizational models for
Knoxville. The data for the case studies was based on telephone
interviews, review of in-house materials, journal articles and
newspaper reports, and the previously mentioned site visits and
personal interviews.

An understanding of the past and an awareness of the present is
critical when planning for the future. Information on Knoxville's
recent history regarding.efforts to promote civic leadership and
participation was derived from a literature review and interviews.
Current efforts were documented through newspaper articles and
interviews with public officials and individuals who are active in
leadership programs and community groups.

The final step in this thesis was to create an organizational
model. for a citizen organization in Knoxville which would foster civic

leaderéhip and participation. This required a careful analysis of the
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above research and a creative synthesis of successful strategies of
other cities with the unique needs, constraints, and opportunities

found in Knoxville.
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CHAPTER IV

RESEARCH FINDINGS

To increase the level of citizen participation and enhance the
quality of civic leadership in Knoxville, this thesis proposes the ,
creation of a broad-based citizen organization. The proposed
Knoxville organization is modeled after three successful citizen
groups which are examined below: The Citizens League, the Greater
Indianapolis Progress Committee, and Chattanooga Venture.

~ These organizations share the goals of educating citizens on
community issues, building consensus on proposals to deal with those
issues, increasing the level of citizen participation, and developing
new broad-based leadership. Yet each organization is a product of its
own time and place. As a result, they differ to some degree in their

structure, political autonomy, and organizational policies.

1. THE CITIZENS LEAGUE

The Citizens League is an independent, non-partisan citizen
organization dedicated to public affairs education and research in the
seven-county metropolitan area of Minneapolis and St. Paul, Minnesota
(the Twin Cities). It is an open membership organization which relies
on the active involvement of members to develop League recommendations
on important issues. The central purposes of the League are:

To assist the community in identifying and defining its
problems and its opportunities; to challenge the community with
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new ideas; and to develop recommendations for change in policy and
action.

To provide education opportunities for members and to raise
the level of public understanding of issues and policy options.
(Citizens League 1985)

Throughout the 35-year history of the Citizens League these
concepts have remained constant. However, the structure and

procedures of the organization have continuously changed.

History

In the 1940s, a group of emerging young leaders in Minneapolis
and St. Paul met regularly to discuss public issues, often during
lunch at the YMCA (Kolderie & Gilje 1976:324). Composed predominately
of Republican businessmen, the philosophy of the "good government"
group was summed up by the message at the bottom of their stationery:
"Don't just beef about it, do something" (Jenni, interview 1987).
They believed that government was big business and needed a watchdog.
Efforts were begun in 1951 to formalize the group's efforts into one
non-partisan civic organization which would conduct in-depth studies
of community issues. In 1952, a professional staff was hired and the
Citizens League of Minneapolis was formed, modeled after the Citizens
Leagues in Cleveland, Ohio and Seattle, Washington. Local firms
committed an annual budget of $30,000 for three years.

The name of the organization and its primary functions evolved
over the years. It began as the Citizens League of Minneapolis,
compoged primarily of Minneapolis residents and concerned with issues

affecting the Minneapolis city government. It later became the
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Citizens League of Greater Minneapolis, and then of Minneapolis and
Hennepin County. By the mid-1960s, it had evolved into a Twin Cities
area organization focusing on metropolitan and regional issues and
became simply the Citizens League (Kolderie & Gilje 1976:325).

One function of the early Citizens League was to review and rate
candidates for local office. This function was quickly dropped
because "it proved difficult to do well and credibly" (Kolderie &
Gilje 1976:324), and because there was a belief that the organization
wéuld be more effective if it remained non-partisan (Jenni, interview
1987).

The League originally functioned as a reactor to proposals
initiated by local government. However, that role expanded in 1962
when the League not only rejected a proposed school board building
program, but also proposed an alternate plan which ultimately won
approval. Since then the Citizens League's role has expanded into one
of identifying problems and initiating studies which generate

proposals, as well as reacting to government proposals.

Membership and Structure

The Citizens League is a dues-paying membership organization
governed by a Board of Directors with a professional staff.
Membership currently totals 2,700 individuals and 350 firms. Dues are
$40 for families, $30 for individuals, and a minimum of $150 for
firms.

The Board of Directors is a working board with thirty-eight

members. Each year eight members are elected for three-year
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overlapping terms by a mail-in ballot of League members. Annually in
June, the 24 elected members select an additional 14 directors,
including a President, who serve a one-year term. A new President is
chosen every year and no director may serve two consecutive elected
terms. There is a six-person Executive Committee and four committees
which report to the Board: Operations, Communications, Community
Information, and Program.

" The League does not claim to be a fully representative cross-
section of the entire community, although "the membership contains an
increasingly diverse representation of individuals concerned with

public affairs" (Citizen League News [CLN] 1973:2). Finance Director

Philip Jenni (interview 1987) described the League as fairly
representative of "public affairs junkies", and mostly white collar
professionals. The Board is equally divided between Minneapolis and
St. Paul area residents, and male and female. He eiplained that the
role of minorities and labor is not high because they are not a
significant percentage of the population (minorities are only 5% of

the population).

It is a struggle to get enough diversity. This kind of work
attracts persons who tend to be well above average in income and
education, and disproportionately (even for the Twin Cities area)
in white-collar, professional occupations. We are making
increased efforts to draw in members of the minority community. .
. . The balance that is needed for credibility must be secured
partly in our study process, by making sure we hear from the
broadest range of opinion; and partly in our process of moving
proposals to the community, by making sure we touch base with all
major groups. (Kolderie & Gilje 1976:339-340)
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Membership has remained relatively stable over the years, but has
not reflected demographic changes in the Twin Cities area,
particularly suburban population growth. The League has more members
in urban neigborhoods and has been criticized of representing urban
interests more than suburban. A major drive to increase membership in
the suburban areas has recently been initiated.

The eleven-person staff consists of the Executive Director,
Associate Director, Finance Director, four researchers, and four
clerical workers. The role of the staff is to service the volunteer
committees. Responsibilities include scheduling and making all
arrangements for meetings, preparing agendas and work materials,
taking minutes of the meetings and drafting reports. Committee and
task force volunteers are called upon to study and generate ideas, and

are not responsible for paperwork or organizational details.

Budget and Funding Sources

The annual budget of the League averages $500,000 (Jenni,
interview 1987). In 1985, the League had expenses of §524,127 with
the following categorical breakdown: research and action 567,
publications 17Z, administration 137, membership development 117, and
speakers series and seminars 3% (Citizens League 1985:11).

Funding is received from several sources. The sources and their
percentage of the total budget are: corporate contributions 65%,
individual contributions 127, membership dues 8%, earned income from
fees and publication sales 11%, and miscellaneous 4% (Jenni, interview

1987).
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Corporate membership fees are indexed to the size of the
corporation, with a maximum contribution of 5% of the League's annual
budget, or about $26,000. Only one of the top 25 corporations of the
Twin Cities area is not a corporate member. Law firms are also heavy
contributors, with membership of all top 25 fifmé. Annual corporate
renewal rates are high and relétively easy to obtain. An average of
30-35 corporate members do not renew their membership each year.
These are generally smaller companies who cite financial problems as
the reason. However, new corporate members are also recruited
annually which compensates for lost memberships.

The high level of corporate support is indicative of an
enlightened corporate leadership in the community, according to Jenni
(interview 1987). Dayton-Hudson and other corporations set the
standard back in the 1950s and 60s. The corporate giving programs of
the Twin Cities' large corporations have long since become
institutionalized and sophisticated, and do not operate at the whims
of the CEOs. As a result, it is rare that a corporation will withdraw
its membership as a result of disagreement with a League
recommendation.

The League receives very little foundation money since most
foundations will not fund operating budgets. Only one local
foundation contributes to the budget. The League does apply for
foundation grants for specific projects. It has received $60,000 from
the McKnight Foundation to fund the League publication Minnesota

Journal.
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Task Forces

The major activity of the Citizens League is done by volunteer
task forces or study committees which research public issues and
develop recommendations for action. Before 1960, issuee were
generally referred to standing committees for study. However this was
changed in favor of special committees drawn together for a particular
assignment for a designated period of time. The purpose of this was
to increase membership activity by requiring a limited time commitment
(CLN 1973:3).

Annually the Board selects four to six topicé which have been
recommended by the Program Committee and establishes a task force for
each topic. Traditionally, membership on a task force was open to any
person with an interest in participeting. However, in 1984 the -
Program Committee studied the problem of commitment and attrition on
League committees and decided that this flexible policy was not
producing an adequate commitment for committee success. Therefore,
the Committee instituted an application and appointment process aimed
both at greater commitment and better committee balance (Citizene
League 1985:6). Task force profiles in the 1984 and 1985 Annual
Reports list an average of 20-30 "active participants" on each task
force. '

The Board appoints a chairperson for each task force. The weekly
meetings of 2 1/2 -. 3 hours may continue for six months to a year.
Members of the task force generally have no personal background in or

familiarity with the subject studied, thus redueing the possibility of
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preconceived solutions or hidden agendas. The first months are spent
gaining an understanding of the factual base of the problem before
considering solutions. The process involves bringing resource people
before the task force who are familiar with the problem under study
and who can answer questions of the task force members. The next step
is to state the exact nature of the problem and then move on to
consider solutions. During the debate on findings, conclusions, and
recommendations, the committee works mainly on a consensus basis--very
few votes are taken. Committee findings, conclusions, and
recommendations are drafted by the staff, re-worked by the committee,
and re-drafted. The goal is to draft a clear, constructive, creative,
and workable proposal which is addressed to a particular person or
-governmental body and which suggests a particular course of action
(CLN 1973:3).

The task force submits its report to the Board for approval. The
Board may approve the report or send it back to the task force for
additional work. When a report receives Board approval, the Community
Information Committee begins the process of generating public support
for the proposal and encouraging implementation by the appropriate
public or private organization. The proposal is reported in the press
and the chairperson and task force members may be asked to present the
report and answer questions at various meetings or hearings. If the
report's conclusions and recommendations gain acceptance, momentum

will build and task force members may be invited to serve on private
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and governmental boards or committees responsible for implementing the
proposal (CLN 1973:4).

Citizen League proposals have had a significant impact on major
public decisions and on the process of making public decisions.
Examples of issues in which the League played a major role are the
establishment of a county wide park system in the late 1950s, the
formation of the Metropolitan Transit Commission in 1966, the building
of a major new zoo, the development of new formulas for revenue
distribution to local governments by the State legislature in 1967 and
1971, the founding of Minnesota Metropolitan State College in 1971,
and the development of a joint hospital complex with Hennepin County
General Hospital and a nearby private hospital in 1972 (CLN 1973:2).

Improving the system of governance has been the biggest single
thrust of League proposals. In the early 1960s, the League studied
the increasing role and growth of uncoordinated single-purpose
districts in the metropolitan area. League proposals were influential
in the 1967 decision to draw these districts together under a
representative general-purpose policy body, the Metropolitan Council.
League proposals also sparked a major internal reorganization of
Hennepin County government which has since been used as a model by
other metropolitan counties (CLN 1973:3).

Task force reports approved by the Board in 1985 addressed the
issues of the state's role in occupational education and what changes
are needed, strategic managément of Minnesota's groundwater, reform of

the conference committee process in the Minnesota legislature, and the
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system of public assistance in private real estate development

(Citizens League 1985).

Committee Activities

The Citizens League has four standing committees whose members
come partly from the board and partly from the general membership.
This allows more involvement from interested citizens and spreads the

workload and required time commitments.

Program Committee. The role of the program committee is to
analyze the public issues which are compelling enough for the League
to study and to make recommendations of study topics to the Board of
Directors. The Committee seeks ideas from members, public officials,
and others about issues which are emerging and need to be studied.
Through a series of meetings, the committee narrows down a list of 100
or more possible issues to a final six to ten projects to present to
the Board. The Board then makes a final selection of perhaps four to
six topics. The program committee also plans programs and selects
issue topics for the League's single-evening seminars which are

discussed below (Citizens League 1985:6).

Community Information Committee [CIC]. The CIC takes up where

the work of the League study group task forces ends. It is
responsible for follow-up on the implementation of recommendations in
Citizen League reports. While remaining non-partisan, it will
coordinate League testimony at government hearings upon request. The

CIC also works to make League positions responsive to current public
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policy developments. CIC activities in 1985 included: suggesting
modifications in a Metropolitan Council draft environmental impact
statement on light rail transit, urging certain changes to a
Metropolitan Council report on long-term health care, and suggesting

improvements to the metropolitan tax-base sharing law to a House Tax -

Subcommittee (Citizens League 1985:9).

Communications Committee. This committee was formed in 1984 upon

the recommendation of the Operations Committee in order to develop a
stronger communications strategy with membership and the public. Its
first project was to study the League publication Minnesota Journal
and make recommendations for design and editorial changes. It has
also produced a video which discusses Minnesota's political culture

and traditions and the challenges for the future (Citizens League

1985:10).

Operations Committee. This committee oversees the financial and

organizational operations of the League such as budgeting, personnel,
and‘planning. Faced with