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DESIGN:

POLICY:

An underlying scheme that

governs functioning,
developing or unfolding

A definite course or method of action seclected

to guide and determine present and future
decisions

The Merriam-Webster Dictionary
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PREFACE

For the past six years, the Qffice of Youth Development,
U.S. Department of Health, Education and Welfare, has sponsored a program
of policy research--a search for information and ideas, a testing of
youth development theories, organizational structures, and relationships.
The purpose has been to determine how the federal government can best
support state and local community efforts to plan for the use of local
and federal tax dollars in administering coordinated programs for youth
development and delinquency prevention. A promising approach to youth
development, geared to the needs and practical possibilities of state
and local general purpose govermments--known by the phrase, "Capacity
Building for Youth Development''--has emerged during the last eighteen

months. The approach has four main elements:

A tested strategy for youth development

The strategy sets forth a set of theoretical propositions
which have been verified and validated through field testing in moré than
twenty different communities and using a population of more than ten
thousand youth. Based on this research, it is now possible to specify
criteria, guidelines, objectives, and goals which communities may use in
planning for the implementation and administration of their efforts in

youth development and delinquency prevention.



A social institutional change perspective

This perspective shifts the decision-making focus from
a sole concern with the treatment of young persons who are troubled (or
about to be in trouble), to a balanced concern for intentionally guiding
and directing change in social imstitutions--particularly the social and
institutional contexts surrounding the world of work, traditional and
alternative educational processes, and the justice system (police, court
intake, adjudicatory procedures, probation) as they influence healthy

development of all youth in the community.

A developing theory of coordination

The Office of Youth Development has begun testing a com-
plete set of propositions which may be used to make a systems perspective
p;actical and useful to locally elected government officials and their
appointed administrators. At the present, the theory can be used to

describe and examine the elements of a community youth services system

(including elements which should be, but are not, included). When fully

operationalized and tested, this set of propositions would provide methods

and procedures for prescribing changes in agency-agency relations which
would permit improved management of interorganizational activities and

resources in pursuit of community youth development objectives.

A transferable applied technology

During the past two years a set of community oriented

research instruments and methods, based on the verified.theory contained

in the Strategy for Youth Development, huas been tested, modified, and
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made available for use. This technology, when combined with the pre-
ceding>three elements may be used by communities to begin a process of
planning,’implementation, and evaluation which will permit a guided
experimental approach of planned improvement in community youth develop-

ment programs.*

AUDIENCE

This publication was prepared with two particular groups
of readers in mind. We believe that the four-element approach should be
of specific interest to practitioners in the fiei& of youth development
and delinquency prevention. This is a groad audience in itself and
includes educators, school and probation counselors, social workers,
employers, therapeutic treatment professionals, and volunteers in public
and private youth-serving agencies and organizations.

The approach has been designed to enhance the capability
of local general purpose government--state, hounty; municipal, and school

district--in managing community youth development resources. We believe

that this publication will be of special interest to community decision

*This report has been designed for use in conjunction with
other materials published for the Office of Youth Development. Prominent
among these materials are those offered by the Behavioral Research and
Evaluation Corporation, Boulder, Colorado: Research Handbook for
Community Planning and Feedback Instruments (Revised), Volume 1, April,
1876; and Theory Validation and Aggregate National Data: Integration
Report of OYD Research FY1975, Volume 12, Séptember, 1975; both prepared
for the Office of Youth Development, Department of Health, Education and
Welfare, HEW-0S-74-308.
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" makers--elected officials such as governors and state legislators, county
commissioners, mayors and city couneil members, and members of school
boards.

In addition to those who serve general purpose government,
agency administrators and technical personnel who plan, research, and
evaluate youth programming should find the approach supportive of their
interests. Members of appointed or elected advisory bodies may find a
framework in the OYD approach to Capacity Building in Youth Development
which makes their efforts more compfehensible, systematic, comprehensive,
productive, and satisfying.

Finally, there may.be parallels and analogies in the OYD
approach which make it of interest and use to human service delivery

agencies and organizations who serve other segments of the population.

A CAVEAT ABOUT COMPLEXITY

Our experience in providing technical assistance to
disseminate the complex ideas which compose the OYD approach has shown us
that there is a tendency for planners and program implementors alike to
take only one or two of the elements and incorporate them in their ongoing
efforts. When and where the OYD approach has been accepted or resisted
through partial incorporation, we have found that the impact of program-
ming on youth has failed to live up to the hope and promise implicit in
the approach. We therefore caution our readers. We believe all four
elements of the OYD approach must be incorporated if progress is to be

achieved. Program efforts must be guided by the Strategy. New

iv
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relationships between public and private agencies must be established.
The use of a planning techndlogy without the theory and an ethic for a
planned experimental approach will yield poor results. The goals and
objectives of a sound youth development approach will be subverted, and
the illusion of successful achievement will fade--leaving the problems
as they were or worse.

While we do not offer simple solutions to complex problems,
we can suggest that the methodical application of the knowledge and
technology found in the four elements of the OYD approach make the
approach viable. The pioblem of complexity yields not to simple reduc-

tionism, but to a systematic and carefully planned application of the

whole approach.

It is to those readers, disappointed with guick and simple
solutions which have failed in the past and are railing now, who‘are
willing to entertain.the idea of attempting a more complex but systematic
approach to the problems of youth development and delinquency prevention,

that this publication and our efforts are dedicated.

Center for Action‘Research, Inc.

Boulder, Colorado
June, 1976







INTRODUCTION

A NATIONAL STRATEGY FOR YOUTH DEVELOPMENT

.,
2y

In the late spring of 1970, a small group of practitioners,
administrators, and college teachers--all specialisis in the problems of
adolescence and youth--met in Scituate, Massachusetts, under the auspices
of the DHEW Commissioner of Youth Development (then the Youth Development
and Delinquency Prevention Administration). The stimulus for the meeting
was the increasing recognition by the federal government that existing
policies offered no satisfactory solutions to what the American public
saw as a serious youth problem in the United States. The purpose
was to frame a new policy statement which could offer communities
new and more hopeful directions for the design and implementation of
services for youth--services which could enhance youth development and
prevent increases in the soaring rates of delinquency.

The product of six months'! work was announced officially
in January 1971 as the National Strategy for Youth Development.

The ideas proposed in the Strategy were different from the
traditional treatment approaches offered by delinquency control and pre-
vention professionals in the country. Because the ideas were not well
understood at the time, nor for that matter have they been widely
disseminated and understood since that time, we briefly summarize the
crucial points of the Strategy in this introduction.

To begin with, the Scituate group suggested that policy

makers had been asking and answering the wrong question. Instead of
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the QuestiOn——W%y do kids get into trouble?--the appropriate question '
is How do most youth become useful, productive, and contributing adults

in their communities? The answer came in four parts:

Access to roles

Most youth have, and perceive that they have, access to
social roles which give them a stake in the life of their community,
bond them to society, and generate commitment to generally conforming

and acceptable behavior.

Negative labeling

There are processes at work in our communities through
which most youth come to be seen and to see themselves as competent and
worthwhile. Some youth, however, experience the application of negative
labels by family, friends, teachers, and others--labels which derive from

incorrect stereotypes or from premature judgments about a single experi-

- mental act of misbehavior interpreted as a pattern rather than as a

single act. Young persons who are prematurely or otherwise inappropriately
negatively labeled come to see themselves in negative terms and behave

accordingly.

Alienation

Youth who perceive that they have access to socially
grafitying and desirable roles and who develop poéitive self-identity,
tend to develop into productive, contributing adults. Youth who are

denied access to desirable community roles and who receiVe inappropriate

o il i B
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negative labels, experience alienation, frustration, and despair. This

experience may lead to the performance of undesirable and occasionally

illegal acts in the community.

Social institutional change

The structures and processes which provide access to
socially desirable roles and which attach positive and negative labels
to young persons are frequently Beyond the control of the young persons
themselves. Roles aré part of the social institutional structures of the
community and labels are applied by persons whose authofify resides in
those same\institutions. Thus, from the perspective of the Strategy,
healthy youth development is directed by the characteristics of community
social institutions rather than by the personality characteristics of
the youth influenced by those institutions;

It then follows that if change is required in order to
improve community conditions fér youth, the target for that change must

be community social institutions rather than the behavior of individual

youth which is determined and influenced by those institutions.

TESTING THE STRATEGY

All policies are deliberate choices of series of acts;
whether we wish good or ill when we choose our acts, is
of no importance. The only important thing is whether
we know what the conditions are and what will be the
effects of our acts. (William Graham Sumner, 1900)

The multivariable theory proposed in the Strategy statement was not a
shot in the dark..The theories which were offered.to.explain what was

happening to youth:in the community, composed the best statement of



empirically based social science knowledge that could be made. The
Office of Youth Development and its consultants recognized that there
was far more to policy development than presenting a plausible explanation
for existing conditions. Beginning in 1971, a course of policy research,
program implementation, and evaluation was begun on a small scale to
test the utility of the Strategy variables for community youth develop-
ment. This programming was a necessary step before proposing the
Strategy as a policy for guiding large expenditures. From 1971 to the
present, the research has continued. While the research effort has
always been purposeful and planned, a wide.range of contingencies and
constraints has influenced the research during the intervening period.

The conclusions offered in this publication are presented
in a logical order which we believe makes sense of the effort of the
past six years. The information did not develop in so logical a fashion.

Several thousand persons in more than a hundred com-
munities have been involved in various phases of this policy research,
thus there must exist a variety of viewpoints about what events have
occurred and what they mean. It is from respect for persons with dif-
fering views who worked with youth programs as grantees, consultants,
and service recipients that we offer our perspective on some of the

events and constraints which influence our conclusions.
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- 1968

BRIEF CHRONOLOGY OF EVENTS AFFECTING YOUTH DEVELOPMENT POLICY

Passage of Juvenile Deliquency Prevention
and Control Act of 1968.

Omnibus Crime Control and Safe Streets Acfl

Establishment of Office of Juvenile Delinquency
Programs.

1969

Regionalization of national office transfers
granting and monitoring responsibility to
ten regional offices.

Creation of Youth Development and Delinquency
Prevention Administration iz Social and
Rehabilitation Service, Department of Health,
Education and Welfare.

1970

Appointment of Commissioner of You*h Develop-
ment and Delinquency Prevention Administration.

Study shows state comprehensive planning
inadequate.

Decision to place funding priority on commu-
nity-based prevention made by Youth Develop-
ment and Delinquency Prevention Administration
Commissioner.

Scituate meeting held in late spring.
Appointment of task forces to oversee implemen-

tation of Strategy in urban, suburban, rural,
and campus settings.

1971

Secretaries of Hbusihg and Urban

"Development and Health, ‘Education and

Ielfare agree te fund delinquency pre-
vention projects cooperatively through
Model Cities. ‘ )

Official .announcement of theﬁStrategy

14 sites funded to implement the Strategy.




1971 Secretary of Health, Education and

cont. Welfare and Attorney General sign
agreement that Law Enforcement Assistance
Administration will emphasize program
support for adjudicated youth; Health,
Education and Welfare will work with pre-
adjudicatory problem youth.

Theory task force supports emphasis on diversion
programs through youth service bureaus.

~Key decision-makers conferences disseminate

Strategy nationwide.

1972 General Revenue Sharing Act passes.

Amendments to Juvenile Delinquency

Act of 1968 pass. Youth Development and
Delinquency Prevention Administration
extended for two years, youth services
system as an experimental structure for
coordination of youth services embodied
in legislative language.

California Youth Authority funded by
Office of Youth Development to assess impact
of youth service bureaus.

National Council on Crime and Delinquency and
the Office of Youth Development offer youth
service bureau publications.

California Youth Authority survey casts doubt
on youth service bureau concept as funded and
administered.

Youth services systems concept set forth to pose
as alternative to youth service bureaus.

Contract let to Behavioral Research and Evaluation
Corporation to evaluate Office of Youth Development
youth services systems diversion efforts in five
cities. Behavioral Research and Evaluation
Corporation develops impact instruments and applies
flow analysis as part of evaluation.

1973 Office of Human Development established.

;/,\/ ,,J-/ ) /

Twenty-five city survey indicates that direct
service concerns of youth services systems are
jeopardizing programs in same fashion as youth
service bureaus.




1973
cont.

Youth Development and Delinquency
Prevention Administration transferred
from Social and Rehabilitation Service
to Office of Human Development. Name
changed to Office of Youth Development.

Health, Education and Welfare forward
planning memorandum presents cptions

for new federal role--term, 'capacity
building" introduced. Concept transfers
new authority to local general purpose
government. Federal role of research
and development, technology creation,
and ¢ransfer through technical
assistance proposed.

Behavioral Research and Evaluation Corporation
expands evaluation research, develops youth
needs survey, resource analysis, description of
coordination and systems building, continues
impact analysis and systems flow studies.
Instruments pilot tested in ten cities. First
data to validate Strategy collected.

Position paper on youth services system published
by Center for Action Research, Boulder, Colorado.

Performance Evaluation and Review Formats
(Performats Marual) introduced to Office of Youth
Development grantees, to improve quality of
management and planning of youth services system
projects. Management by objectives stresses
attention to systems building and Strategy
variables. Evaluative measures--impact analysis
and flow analysis incorporated.

Grantee suggests Eugene Litwak's "multifactor
theory of interorganizational linkages,' may
hold promise for developing a theory of inter-
organizational coordination needed to support
continued development of youth services system.

1974

Behavioral Research and Evaluation Corporation
continues effort to refine community analysis
and feedback instruments, verification of the
Strategy for Youth Development.

Center for Action Research begins operational-
ization of Litwak multifactor theory of linkages
and pilot tests in Lane County, Oregon.




1974

September:

March:

cont. Congress passes Juvenile Justice and Behavioral Research and Evaluation Corporatior
Delinquency Prevention Act of 1974. reports Strategy variables verified by
Transfers delinquency prevention responsi- first year's data.
bility to Law Enforcement Assistance
Administration. Provides for two year
phase-out of Health, Education and
Welfare youth services system projects.

1975 100 projects continue on transitional Behavioral Research and Evaluation Corporation
phase-out funding. publishes results of Strategy policy research.

Strategy solidly verified as scientifically
Law Enforcement Assistance Administration valid theory for basis of youth development
funds American Public Welfare Association policy.
for a research and demonstration program
based on youth .development Strategy and All instruments revised and published for use
youth services system approach in five of communities which wish to use technclogy
cities. for local capacity building for youth develop-
: ment.

Department of Labor funds Youth Work
Experience and Capacity Building Program Office of Youth Development funds technical
for Oakland, California based on Strategy. assistance to support continuing projects.
State of Iowa CETA Prime Sponsor applies ‘
Strategy and capacity building concepts. Office of Youth Development funds Capacity
States take on development of technical Building for Youth Development (Center for
assistance teams to support capacity Action Research) to apply and test revised
building for youth development in approach for comprehensive coordinated planning
Florida, Pennsylvania, Texas, and Iowa. and programming for all community youth in ten
California indicates intention to sites. : N
implement delinquency prevention effort
based on capacity building concept.

1976 June:

All Health, Education and Welfare
funds to youth services system projects
‘terminate.

Final conference on youth services systems.







POLICY RESEARCH AND DECISIONS

Between 1968 and 1974, as can be seen from the preé
ceding, brief chronology of events and decisions, conditions changed
several times for the Office of Youth Development. These changes
in turn, resulted in decisions which led 0YD in new directions. While
many factors affected OYD, we view four factors as having been partic-

ularly influential.

HISTORICAL EXPECTATIONS

The first facfor whiqh had ?rofbund influence on 0YD's
efforté in establishing youth development policy was the existence of
historical beliefs and expectationsbregarding young people in the commu-
nity. Dating from at least the‘establishment of the U.S. Children's
Bureau in 1912,* a seriou§ coﬁéexn foi supborting and controlling the way
in whiéh youth gréw up and behave had developed. As the size.of the youth
population increased (fo péék inlthe mid-1970's), a cadre of professionals
supported by concerned citiiens began to advocate the development of
treatment programs whiéh could rehabilitate youth who were in trouble, and
sought to~chénge conditions that led to the trouble in the first place.
There have been many different schools of thought about the causes of
youthful "misbehavior,” but irrespective of assumptioné about the origins
of delinquent activity——spiritual, biological, psychological or socia}-»
the basic approach to treating youth has been much the same. Identify the

misbehaving youth,‘isoiate Mim from his usual environment, and apply

*Persons interested in federal policy for youth development
and delinquency prevention should refer to "Report to the Congress--tow
Federal Lfforts to Coordinate Programs to Mitigate Juvenile Delinquency
Proved Ineffective," by the Comptroller General of the United States
(Washington, D.C.: mnimeographed,. April 21,.1975).
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therapy or counseling to change his attitudes and behavior. The constitu-
ency of conceined citizens and professionals believed that they had the
solution to the problem of youth deviance if they could just get the
financial resources necessary to develop and support their own programs.
This constituency, which includzd a variety of private national organiz-
ations as well as community public and private agencies, brought pressure
on the federal establishment in general and OYD in particular to make funds
available to develop and maintain their youth programs. But, by 1970, the
executive branch of government was expressing considerable doubt about the
ability of federal government to solve the entire range of the country‘l
social problems, including the problems of youth.

Congress, responsive to the constituency seeking federal
funds, demanded that the Office of Youth Development seek the full
appropriations for youth programming that Congress provided to support the
mandate of the Juvenile Justice and Delinquency Prevention Act of 1968.
Yet, the Office of Management and the Budget (which designs and approves
budget requests by executive branch agencies) would permit OYD to request
only as much funding as OYD could prove would effectively‘lead to a
reduction in youth delinquency.

Most of the youth programming conducted prior to 1970, like
most other social programs, had not been scientifically evaluated with
Tespect to impact on a client population. The research that had been
done, moreover, tended to prove that the programs had had no favorable
lqng-terh effect (and frequently no favorable short-term effect either).

The:Offiée of Youth Development thus faced conflicting demands and

-10




requirements. Given (1) the absence of research findings which would
support an increase in budget for traditional youth treatment prégrams;
(2) considerable evidence that those programs did not have favorable
effect; (3) the existence of another federal agency with a similar
mandate for delinquency control which had substantial funds (LEAA); and
(4) demands that OYD do something, the decision for a thrust in the area
of community-based youth development and delinquency prevention with

d sound research component was rational and logical.

FEDERAL REORGANIZATION AND FUNDING PATTERNS

The second factor or condition which influenced OYU'palicy
development efforts was the reorganization of the executive brancﬁ,-ﬁegun
in 1968. 1In an effort to decentralize governmental authority and move
decision making closer to local government, DHEW in 1969 began to .
regionalize its grant-awarding process to tenvfederal regional offices.
By the time that the Commissioner of Youth Development had been appointed
in 1970, Assistant Regional Directors of Youth Development were not only
in place to make and monitor OYD grants, but in each regional'office they
had already made one or more rounds of grants to community youth serviée
programs based on their ownlinterpretation of the legislation. The grants
were made for three year periods, renewable annually, thus committing the
agency to a variety of project approaches for nearly the life of the
legislation. Efforts to influence this granting process by changing
guidelines for annual renewals in accordance with new directions Were‘not
greeted with enthusiasm at the regional level or by community grantees.

The national office/regional structure made communication of national

~11-




policy decisions difficult, and the lack of enthusiastic support for
decisions made at the national office (frequently interpreted as an
usurpation of regional authofity) was a cqntinuing gonstrainf on policy
research efforts.

But decisions made by higher echelons of DHEW alsc had
effects on research. For example, the decision by the Secretary's office
that OYD should coordinate its funding with the Department of Housing and
Urban Development Model Cities Program, made it virtually impossible for
the Inner-City Task Force to test the implications of the Strategy in
those settings. The fact that regional offices had to assist the redel
cities projects to prepare their proposals and approve them prior to
natiQnal office approval, did not make the situation any easier. The
millions of dollars spent in-thOSe ten cities did deliver services to
many youth, but whether those services helped youth-could not be deter-

mined.

CHANGING FEDERAL ROLE

In 1973, a series of new terms and phrases started to
appear in DHEW policy discussions. Devolution, subfederal centralization,
and capacity building for state and local general purpose government were
added to the OYD vocabulary. These terms all represented an effor; to
change the relationship between federal government and local government
by shifting the authority and responsibility for social programming from
national and regional offices to states and communities. Funds should
be given to local government through general ahd»épeéial revénﬁe éharing,

and they should design their own programs to meet local needs. In order

®
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for this shift to occur, it was argued that the capability of local
government to plan and administer complex programming would have to be
enhanced. Thus, the federal role should change from running programs in
the community, to building the capability among elected officials to gain
control of administrative structures previously run by the federal govern-
ment.

While this policy did not become official until the spring
of 1974, the implications were extremely supportive of the direction that
the Office of Youth Development had been follbwing. The youth services
system concept, introduced to overcome the structural inadequacies of
youth service bureaus as they then existed, placed general purpose govern-
ment at the head of the community effort. The development of a systems
perspective and a planned experimental approach controlled by local
general purpose government had already been recognized as essential
in order to improve youth development opportunities in the community.

This change in federal policy put OYD in the mainstream qf
supporting the development of a new federal capacity-building role. Its
policy research was several years ahead of that of other agencies, even

though the results of the research could not be expected for another year.

TRANSFER OF AUTHORITY FOR DELINQUENCY PROGRAMMING TO JUSTICE DEPARTMENT

In September 1974, Congress transferred the mandate for
delinqueficy prevention from the Department of Health, Education and
Welfare to the Justice Department's Law Enforcement Assistance Administra-
tion. One can only speculate about the crucial reasons for this transfer,

but the failure of DHEW to request the full appropriations Congress had

-13-




allotted for transfer to the community in the form of grants surely
figured in the decision-making process. The constituency mentioned as a
factor‘influencing OYD policy research had not gone away. It ig perhaps
an irony that the Justice Department was instructed to implement the new
'1egislation with existing funds. The appropriations offered by Congress
have not yet been requested.

The two year transition period has permitted the solid
scientific validation of the Strategy for Youth Development and the
dissemination of findings to other agencies which have found the criteria
and the technology created by OYD useful to their efforts. The Justice
Department and the Department of LaboTr both have funded demonstration
programs based on OYD policy research. A number of states have adopted
the capacity-building approéch for community youth development and are
supporting the planned experimental approach with their own funds.

The Office of Youth Development continues to support the
policy research and demonstration effort. However, Capacity Building for
Youth Development is no longer limited to providing help for youth in
trouble or in danger of becoming delinquent. The policy research concern
is now directed toward finding the best arrangements for each community
needed to design and implement effective programming for all youth in the
community. While more research must be done, enough data have'been
accumulated to strongly suggest that only through lecally developed and
supported programs which engage qll youth, will the problem for the few

labeled delinquent be reduced.
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CHAPTER ONE

The Strategy for Youth Development

and Delinquency Prevention






THE STRATEGY FOR YOUTH DEVELOPMENT AND DELINQUENCY PREVENTION

The ideas to be described in this volume were assembled as
a means to implement the set of propositions referred to as a "'Strategy
for Youth Development and Delinquency Prevention."! That set of proposi-
tions is both a value statement and an analysis of youth development
needs and problems. The propositions guide action and provide criteria
for evaluating action. In the complexities of implementation, the
Strategy provides a reference point, a protection against substituting
means for ends, and an assurance that the means are directed to worthwhile
outcomes.

Theoretically and empirically, the Strategy is a strong
base for examining youth needs and for planning, implementing, and
evaluating youth programs. In critical ways the Strategy qualifies the
approaches to treatment, rehabilitation, and control which have dominated

youth programming to date.

INTRODUCTION

The Strategy examines how the arrangements in social
institutions such as education, work, the family, and justice affect youth
for good or for ill. These arrangements have changed considerably over
the past three centuries. The present status of youth, which is examined
in more detail later, should be seen in the context of such changes.

Of particular significance to youth are the changes which have occurred

in what it means to be a member of a community.
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Characteristically, persons in earlier times lived ana
worked within small geographical areas. Membership was based on kinship
and residence. Home, family, and work were closely tied in many ways.
Families tendea to teach children their manners, their values, and their
work. Most needs were taken care of, and most lives were lived close to
home. There were fewer occupations than there are at present.

The Industrial Revolution changed that. Where one lived
and where one worked came to be distinctly separate places. Work skills
and social skills came to be acquired separately. New roles, new skills,
and new occupations emerged. Persons became more mobile, both socially
and geographically. Where one lived was no longer the center of one's
life.

Industrialization emphasized expansion, growth, and variety,
and created specialized tasks and services reflecting the complexity of
social needs. More and more, membership came to be granted on individual
performancé,:r;ther than on kinship or residence. Persons increasingly
became dependeht on their own skills and ingenuities to make their way.
Independénce,‘individual identity, autonomy, and a dissatisfaction with
posi&ion.were by—préducts.

| The industrial society became organized in such a way that
people‘were ailocated roles on the basis of merit and endowment outside
the family, which placed great demands on industry to provide leérning
experiences to meet the demands for various work skills. In order to
become a full-fledged member of society, one had to meet the demands

for responsibility, maturity, and competition of the industrial framework

by participating adequately in the learning experiences provided.
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These membership demands affect youth. Not only has the

time been divided between the work place and the home, but the time
required to reach adulthood has been extended by almost a decade Te-
stricting youthiparticipation in the valued activities of sociéty{
Not being highly integrated in the community is the same as not being a
member of the community. Youth are defined in the community as marginal
members, bound by their families and schools until they reach adulthood
and full membership.

As society becomes more complex, the period of preparation
for membership is extended and the requirements become more stringent.
The most striking feature of membership is that it is a problem for all
youth from different sectors of society.

American society has established criteria for attaining
membership which are imbued with and supported by middle class values,
having greatly to do with work. 'Middle class ftandards of conduct are
implicit‘in legal statutes" (Cloward and Ohlin, 1960, p. 47), to which all
members‘are obliged to adhere. Subscription to these criteria results in
common goals identifiable and prized by other members of the society.

The most prominent distributors of membership criteria are
the family, the school, and the community. Because of the extended time
period needed to become a member, moét youth spend this time in school.
The school becoﬁes the reservoir for the requirements of membérship, and
the school relies on thé family and the‘éoﬁmunity for only peripherai
support: '"Education has become the principal avenue for upward mobilityl
in most industrial nations." (Lipset and Bendii, 1959, p. 91} When the

school fails to inculcate the standards for membership, we turn to other
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institutions such as the juvenile justice system to take on the responsi-
bility.

The theme to be seen in this historical progression is the
steady erosion for youth of opportunities for membership. Full member-
ship has been deferred for longer and longer periods, and the situations
in which membership can be established or earned have become narrower
and fewer. Youth's stake in society has diminished equally, with a variéty
of undesirable consequences. These changes are a significant part of the
background against which the Strategy should be seen.

Several statements of the Strategy have been prepared in
the years since its inception. We have borrowed from these, first to
%llustrate ways in which the Strategy is different from more familiar
analyses, to elaborate problems with spcial membership for youth, and then

to present the standard statement of the Strategy employed in programming

and evaluation.

I. SORTING THE ANSWERS*

With or without help from a funded project, most youth
develop passably well. If they did not, our system would collapse once
every generation. It does not take a formal plan for most children to
grow up to accept useful, productive places in the community. Unco-

ordinated common sense policies and practices in the worlds of family,

*Excerpted from Grant Johnson's, "A Strategy for Youth
Development,'" 1974.
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school, justice, WOrk,l and other youth services turn a majority of
adolescents into worthy adults. This haphazard process gets us by, but
it contains some serious flaws. The same combination of practices which
helps most youth develop actually blocks the social development of many
others.2 Our flawed youth development mechanisms regularly and pre-
dictably leave us with a substantial number of youth who do not turn out

right.

élehe prevalent policies, practices, and beliefs in each of
these 'worlds' constitute a social institution. Every society has an
institution of the family, as well as educational, economic, political,
and religious institutions. Social institutions refer not to particular
families, schools, or facilities, but to broad patterns of thought and
behavior prevalent in each sphere of activity.

Each of these broad patterns consists of an array of
shared expectations governing behavior of persons who occupy particular
slots, or roles, in that sphere. A shared expectation for behavior is a
norm. Knowing what the norms are means being aware of both negative and
positive sanctions, which are likely to result from acting a particular
way in a specific situation. Knowing ahead of time what will bring
approval or disapproval from important others gives- a person in a given
role a basis for deciding how to behave: he or she can calculate probable
consequences before acting. Because norms are shared, others can predict
with fair success what that person will do under a wide range of
conditions.

2An assumption of the functional orientation in social
science is that anything in a society which is common or customary must
be useful (functional) to a society, or it would not be standard practice.
But what is functional for some parts or goals within a society may be
dysfunctional for others; a particular set of practices can help and
hinder simultaneously, depending on your frame of reference. Tracking in
schools, for example, may be functional for the goal of maintaining a
steady supply of labor for every level of job; it helps the economic
sector by keeping a disproportionately high number of well-educated
persons from flooding the market. At the same time, tracking is dysfunc-
tional for the achievement of equal opportunity for all; it operates to
limit chances for upward mobility of children from lower class backgrounds.
From an individual standpoint, those in high tracks have a helpful
advantage while others are excluded from socially desirable roles (see
discussion below). Funtional theory is described by Robert Merton in On

, Theoretical Sociology. New York: The Free Press, 1967, pp. 73-138.
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Practices which produce these failures have become part of
our way of life; even when proven harmful, some are held and defended as
if they were sacred.3 Instead of working to eliminate obstacles to youth

development, we usually choose to deal, over and over again, with every

new batch of youth who run into the obstacles. We spend billions annually

on arresting, rearresting, supporting, treating, and trying to patch up
these spoiled batches.4 We spend next to nothing on correcting the
recipes which repeatedly produce them.

Youth development means attending not to never—endiné
patchwork and rehabilitation of failures, but to correcting recurrent

policies and practices which produce those failures.® This follows from

3In every known society, practices acquire the force of
tradition over time. They need not be religious in the usual sense
to take on a sacred aura and to be enforced without question. Persons
who see their own positions as dependent upon such practices are
particularly resistant to change; they have vested interests in the
status quo. This means only that change can be difficult, not that it
is impossible. Ralph Nader's successes show that coercion can be
effective in changing entrenched policies. Sometimes people are willing
to change without being coerced, putting other considerations ahead of
protecting their own status. For example, several Denver, Colorado, »
attorneys regularly conduct classes at a local free law school to take
the mystery out of law so laymen can handle their own divorces and
minor -lawsuits.

4No matter who or what is to blame for their behavior,
some youth need to be arrested or treated for protection of those around
them. Fortunately, the young murderers, rapists, and other serious
offenders who fall in this category are few in number. They represent
but a minute fraction of all youth classified as "in trouble."

5Since these recurrent policies and practices are what
define institutions (see footnote #1 above), this strategy suggests
that the appropriate response is institutional change. Correcting
practices which produce failures means altering norms--changing the
patterns of approval and disapproval from important others. People will

ignore good advice so long as listening to it only gets them into trouble.
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the simple, vot largely overlooked, philosophy that a little spent on

vravention iz worth more than a lot spent on cure.

A. THE BESINNING OF A STRATEGY

A would-be reformer who raises his hands to a crowd and
says, "Come with me; I am going to correct things that are wrong," is
ot likely to attract many followers (and even if he does, his broad
shotgun blast against social ills probably won't accomplish much).
Before setting out tc make the world a better place, it is a good idea to
identify a few specific targets and deci&e where limited resources can do
the most good for the greatest number. For OYD the initial task was to
pinpoint a few crucial parts of the youth development proce;s, to zero in
where modest expenditure could have high beneficial impact oﬂ large
nuners of youth.

People faced with problems often ask each other, '"Where
have we gone wrong?" This provides a chance for airing gripes and may

postpone a trip to the divorce court, but it is not the most fruitful way

To bring about lasting changes in practices, we must attend to the

environment which teachers, police and others in contact with youth have
to work in, making it possible for them to do the right thing and at the
same time have their actions approved (or at least tolerated) by others.

6It generally takes mcre than a leader's personal charm
to incite people to action. Historically, leaders have attracted huge
followings by focusing attention on a specific target--first by identi-
fving particular problems, then by pinning the blame for all of them on
some ethnic group, government pody,or conspiratorial menace. (See Neil
Smelser's d*scu551on in Theory of Collective Behavior. New York: The
Free Press, 1962. ) 0YD 1s handlcapped in its ability to arouse passion
by having no personlfled villains; instead, it has singled out as targets
those policies and practices which are both cruc1al to youth’ development
and amenable tq change.
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to reach agreement on a workable solution. "Accentuate the positive"
may have acceptance as a folk saying, but you seldom hear of people lying
awake nights pondering the question, 'Where have we gone right?" It is
this positive, seldom-asked question which led off OYD's initial task of
strategy development, that of selecting a productive focus for program
efforts.

Experts from several fields invited by the Youth Develop-
ment and Delinquency Prevention Administration of the Department of Health,
Education, and Welfare met in Scituate, Massachusetts in June, 1970, to
seek a fresh approach to yoﬁth development. They asked not, "Why do youth
become delinquent?'" but "Why is it that most youth manage to. grow from
infancy through stormy adolescence to accept a useful, productive place

in the life of their community?"

B.  WHY MOST YOUNG PEOPLE TURN OUT OK
Ask people on the street about young people who make it,
and you can count on hearing some of the following responses:

"Those kids are the ambitious ones; they aren't
afraid of hard work."

"Those are the ones who have respect for the law."
"They have sense enough to do well in school."

"They are the good ones, the ones who mind their
pareats.!

"Theybare mentally healthy; their heads are on
straight."

All the replies have something in common: they explain behavior on the

basis of individual characteristics.
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Most of us learn early that our world contains good guys
and bad guys, agreeable people and disagreeable people, interesting

friends and dull ones. We like to make sense of what others do, and

this becomes simple, once we know enough categories. If a stranger helps
me without asking for thanks, there is no cause for bewilderment--he did
it because he is a nice person. If another driver runs a red light and
makes me swerve to keep from hitting him in as little time aé it takes

to slam on the brakes I can mutter an explanation for his behavior-—"That
stupid %@§%!" By referring to individual characteristics we get quick
and ready answers.

Trying to explain behavior in terms of outside forces
which affect people and push them to act in certain ways is more difficult.
We take the trouble to do this only on rare occasions, for example, when
sbmeone we admire surprises us by doing something unacceptable. If, as he
speeds past me I recognize the bad driver as a close friend, I may forget
about name-calling and wonder what has happened to good old Joe to get
him’so distracted. This shifts the blame from within the person to
exfernal forces. | "

This same kind of shift is called for when large numbers of
people start having the same problem all at once. If one man in town is
unemployed, it could be because he is just plain lazy. But when unemploy-
ment rates soar and thousands who erked last year now are out of jobs, it
becomes farfetched to assume that all those people suddenly developed the
same moral defect. We are more likely to solvé the problem if we look at
forces in the economy than if we blame it on an outbreak of mass laziness.

When large numbers of youth across the country become truant from school,



that too can be dealt with more effectively if it is regarded as a social
issue rather than an accumulation of individual defects.7

Personal traits and social forces are two of many ways to
explain why people act as they do (diet and climate are a couple of
others). Youth behave or misbehave both because of their individual
characteristics and because of outside forces which they often cannot
control. )

The experts who met at Scituate made a point of talking
about forces rather than characteristics.8 Ambition, respect, sense,
mental health, and goodness may help a young person develop properly,
but as thrusts for a national program they are not very practical. They

are hard to define and harder to deliver. Even if we could agree on an

effective way to hand out these admirable qualities, the cost of individ-

ually processing every youth who needed them could amount to several times

the Gross National Product, and the task would have to be repeated for

every new generation. So that it could lead to a practical program,

7The unemployment example comes from C. Wright Mills, The
Sociological Imagination. New York: Grove Press, 1959, p. 9. Mills
distinguishes between troubles, which occur within the character of the
individual, and Zssues, which "have to do with matters that transcend
these local environments of the individual and the range of his inner
life." (For additional examples and discussion see pp. 3-13 of the Mills
book.)

One consequence of mistaking issues for troubles is an
emphasis on direct service delivery when institutional change would
address the problem more effectively.

Although there is substantial overlap in domains of the
various social sciences, study of these external forces is the primary
emphasis of sociology--how the forces affect people, how they interact.
The perspective which is stressed here is a sociological one.
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the question the experts posed became "How do policies and practices
in the world around them permit most youth to grow up to accept useful,

productive places in their community?“9

IT. THE CASE FOR AN INSTITUTIONAL APPROACH*

The most common way to initiate a discussion of delinquency
prevention is to séarch out those factors which are presumed to cause
delinquency, then set forth programs which address the causes. We propose
to start somewhat differently, asking, first, what is it that builds a
stake in conformity (Toby, 1957) such that some youth are provided with
a socially acceptable concept of self which “insulates" against delinquency
(Reckless, Dinitz, and Murray, 1956). The analysis of conformity will be-
gin with an examination of the character of adult, rather than adolescent,
life since it is the denial of access to the type of institutional experi-
ences which are the sources of conformity in adult life, that lies at the
root of much adolescent alienation and rebellion.

One of the clearest facts known about delinquency, yet one
often overlooked , is that it is a characteristically adolescent phenome-
non. Law violation is virtually non-existent before the onset of the

teenage years, rises sharply shortly after the onset of adolescence, hits

9The threefold answer which came out of Scituate was that
policies and practices operate so that most youth (1) have access to
soeially desirable roles, (2) are seen positively by friends, family, and
teachers, and (3) feel substantial personal control over the direction of
their own lives as integrated members of the community.

*Adapted from Kenneth Polk, I'Effective Programming for Youth
Development and Delinquency Prevention: Proposed Guidelines" (draft paper,
1971).
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highest peak around 16 or 17 years of age, and declines rapidly after
that point, becoming exceedingly rare in middle or late adulthood.

What is it about adolescence that is so problematic? What

is it that precipitates problems at this transitional point? As Friedenberg

put it:
A great mahy young people are in very serious trouble
- throughout the technically developed and especially

the Western world. Their trouble, moreover, follows

certain familiar common patterns; they get into much

the same kind of difficulty in very different societies.

But it is nevertheless strange that they should. Human

life is a continuous thread which each of us spins to

his own pattern, rich and complex in meaning. There

are no natural knots in it. Yet knots form, nearly

always in adolescence (Friedenberg, 1965, p. 1).

The knots of adolescence can be understood most fruitfully
when we contrast the adolescent with the adult cxperience. Our concern
here is to identify those features of adult roles which are part of
"legitimate' identity, which when fully developed provide insulating
self-concepts. Out of the organized institutional features of adult com-
munity life, there appear to be four especially significant components

of what we see as legitimate identity:

A sense of competence, especially in (but not limited to)

one's work role. For most, work conveys the feeling that there is some-
thing not only that they can do, but that they do well. In the ''mass
society" such a sense of competence permits the person to feel that he
is unique, that he somehow has something that allows him to stand apart

from others.
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A sense of usefulness. Work, family, and other roles do

more than occupy time and produce money. They also are the grounds for
social definitions of the self. One such definition is the feeling that
the person has something to contribute, that what he does represents some-
thing which people value. Certainly, jobs and other activities vary in
the way they contribute to this sense of usefulness. Contained in the
service nature of welfare, medical, or educational work, for example, is
a heightened feeling of meaningfulness. However, the "functional" char-
acter of most work, i.e., that it must be done if minimal stability of
social conditions is to be maintained, results in at least some workers
in what appear to be the most menial tasks justifying their work on the
basis of its being socially necessary.

A sense of belongingness. Work, family, political, and

other roles help, through their active commitment, to locate a person in
the world, to convey a sense that he "belongs.'' The work setting and the
family scene create settings and groups wierein the individual knows he
has a place, where he knows that he "fits."

A sense of power or potency. One of the awesome features

of comtemporary existence is our collective vulnerability to feelings of
powerlessness. The powerlessness problem transcends the limited boundaries
of what we traditionally label ''political." It has to do with our ability
to exercise some control over those persons, organizations, or institu-
tions in the world around us which control or attempt to control us.

Two factors stand out as providing a basis for fee}ings

of power: social class and (closely related) work. Persons with high
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status positions, who live in the ''right'" parts of town, feel with morec
than a little justification that such agencies as schools or police
function in their interest, and they feel consequently some sense of con-
trol over agency policy.

In the present day world, however, it is necessary to in-
clude in this analysis the important ingredient of work. For large numbers
of persons, it is their job which defines their economic position, and thus
their power. Work provides money which by itself has control value.

Put positively, money widens the choices a person can make--expands his
power. The possession of money reduces dependency. Persons without a job,
and without money, become dependent upon others for food, shelter, clothing,
and money. Such dependence is not without its price: one cannot bite :
the hand that feeds. Dependency means loss of power. Access to work i
assures some degree of personal independence and power.

Above and beyond this, the way work is organized also has
its effects on freelings of power. Seeman argues that there are two con-
trol elements in work life that relate to power: the presence of an
organization that yields some control over work and occupational setting;
and the individual's involvement in such an organization:

A person's feelings of self-reliance and power are tied

up with whether he belongs to an organization that has

some control over his occupational destiny. If he does
belong to such an organization-union, business or pro-
fessiopal association--his further feelings of mastery
are directly tied up with how actively he works in it--

whether he has some control over its destiny. (Seeman,
May/June, 1966, p. 39)
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As Seeman notes, it is not that unorganized workers are
uninterested or apathetic, but that they feel helpless to channel their
interests:

The unorganized were not totally withdrawn or

apathetic; they were just as interested as the

organized workers in personal and local affairs

and in discussing their work. But the unorganized

felt powerless to control their larger destinies--

and politics and international affairs represented

these larger destinies.

Men with little hope for success feel powerless,

lose interest in, and have difficulty learning

control-relevant information. (Seeman, May/June,

1966, p. 39)

With regard to these four particular features of legitimate
identity in adult life, what is central to the present argument is their
institutional character. The feelings of competence, meaningfulness,
belongingness, and political potency derive from roles in the work world
especially, but also from such institutional arenas as politics, the
family, recreation, or cultural activities. These are not things which
people generate by themselves. They come from the social world outside
and from particular kinds of institutions in that world. Competence
derives its meaning fundamentally from the context of work, and thus from
the work organization which provides the work setting. In the contemporary
world, it is a fact of life (whatever one thinks of that fact) that much

of a person's usefulness or meaningfulness is assessed by his work role

and how he performs it.




A sense of belongingness must be considered in a wider
context, since one can feel attached in many ways to many things.
However, in urban existencze, the settings for attachment will be organi-
zational and, in all probability, be dependent on the economic and
power status that derive from the work role. Power, we argued above,
derives both (rom status (most often established by the work role), and
from the extent to which institutions allow individuals to exert influ-
ence, and then recruit members into such influence procedures.

Institutions are critical in providing the conditions
which generate legitimate identity. When trouble occurs in what should
be the orderly movement into legitimate life careers, we should look to
problems in the institutional fabric. Are there problems in the way
individuals gain access to institutional roles that might account for
the emergence of illegal behavior and illegitimate idehtity? Adolescence
is assumed to be a transitional state into adulthood. When we find
systematic, recurring difficulties in this age period, it is only reason-
able to ask if these are a consequence 6f the failure of institutions to
provide access to experiences which would make for a smooth progression
to adulthood. This perspective raises the question of to what extent
does adolescent deviance lie not so much in '"the head" of the adolescent,
but in an outgrowth bf institutionél malfunction. Strategically, these
two points of view call for quite different approaches to delinquency

prevention and control.
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if délinquency (or alienation, rebellion, and unrest) is

a product of some individual's problem, then a form of. individually centered

clinic service is called for, such as counseling, therapy, treatment, or
behavior modification. If, on the other hand, one looks to the nature
of institutional experiences as the source of the problem, then it is
probable that specific institutional practicés be altered. What such an
approach requires, however, is a thorough analysis of institutional con-
texts, coupled with concrete suggestions fox institutional changes which
link up with the causal analysis.

In the case of adolescence, it will be argued that much of
what we call adolescent problems lies within the particular institutional
practices used to move the adolescent through education into adult work
roles. Movement into adulthood, as these practices are organized within
the school context, contains features which create a particular sense of
meaninglessness and powerlessness among vast numbers of young people,

and delinquency among a few.

IIT. RECENT FORMULATIONS OF THE STRATEGY

The Behavioral Research and Evaluation Corporation (BREC),
in the course of several assessment and evaluation projects employing the

Strategy, has worked to refine our understanding of the Strategy. Issues

of the theoretical validity of the Strategy have been discussed in reports

on evaluative research undertaken by BREC. Central to these discussions
are (1) the extent to which key variables are related in anticipated ways,
and the extent to which these key variables are predictors of self-

reported delinquency; and (2) the success with which programs have
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modified the variables which have been found to have the most influence
on involvement in delinquent activity. The thrust of these evaluation
findings is that there is, in fact, a theory‘ﬁhich identifies salient
causes of juvenile delinquency. This theory forms the core of a
Strategy for Youth Development. 1In a recent publication BREC described

the Strategy as follows.

A. DESIRABLE SOCIAL ROLES--A STAKE IN CONFORMITY*

Successful, law-abiding youth do not pursue illegal activ-
ity because they have little to gain and much to lose. The gains of
robbery, for example, are obvious, but there are losses. A youth who is
loved at home, successful at school, comfortable among friends, and able
to look forward to a worthwhile career puts all of these in jeopardy if
he or she becomes involved in delinquent activity. Such a youth is not
a very likely candidate for a delinquent career. Participation in mean-
ingful, rewarding social roles insulates youth from involvement in de-
linquency by giving them a positive stake in conventional roles and
behavior. These desirable aspects of a youth's life are aspects of
positive social roles which are bestowed by a handful of institutions:
the family, school, and work. In large measure, then, we look toward
these institutions to ensure that youth are given sufficient opportunity
to achieve these desirable social roles of ''good son or daughter,' ''good
pupil," '"good friend,'" and "good worker."

In practice, most youth do find meaningful iﬁvolvement

and experience a favorable course in these institutional contexts,

*Excerpted from BREC, Research Handbook for Community
Planning and Feedback Instruments, Vol. 1. 1975.
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otherwise, these institutions would collapse and would have to be rebuilt
for every generation. However, many youth do not have meaningful social
roles in these contexts. Many are not loved and respécted at home, are
not successful at school, and do not hold much hope for rewarding work
careers. These youth have no stake in conformity. ’They‘place iittle or
nothing in jeopardy when they experiment with illegal forms of behavior.
In fact, certain types of ¢riminal activity may offer the only hope they
see for financial and material rewards. Limited access to, or participa-
tion in, desirable social roles at home, school, and work is an obstacle
to a favorable course of youth development and a ''cause' of youth alien-

ation 5 _d involvement in anti-social forms of behavior.

B.  NEGATIVE LABELING

As human beings, we all have a tendency to define our
world and then respond only to our definitions. This applies to our
definitions of ofher persons as well as things. Once an individual is
defined as a "troublemaker,” a "truant," or a "delinqﬁent,“ we tend to
see him and treat him according to this label. When parents, teachers,
and friends all begin to use such labels as a basis for their interaction
with a person, the individual is under great pressure to define himself
in a similar way, and to behave in a way which is consistent with this
definition. At this point the person has become what we have labeled him,
confirming our original definition of him. The fact that his was é self-
fulfilling prophecy and that we participated in a labeling process which
eontributed to his becoming a troublemaker, truant, or delinquent, often

goes unnoticed.
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of partiéular concern is the ﬁegative labeling which occurs
at schoolyand in our juvenile justice system. The negative labels
enployed in these institutional settings are particuiarly harmful because
they are more visible and formai than thése generated elsewhere, and they
tend to have a greater effect on the individual's 1life. Being defined a
troublemaker at school, for example, has an impact not only on the parti-
cular courses one takes (vocational as opposed to college-bound), but on
one's pérticipation in extracurricular activities, assignment to particu-
lar teachers, and even seating locations within the classroom (where one's
actions can be closely observed). One's futﬁre educational opportunities
are clearly affected by labels at school.

The same may be said of the application of the label
"delinquent' to youth who get caught up in the processing of the juvenile
justice system. The net effect of this processing is that youth are cut
off from their contacts with conventional law-abiding youth, and thrust
into contact with youth who arevcommitfed to delinquent roles; their
future educational and occupational opportunities are diminished by their
having an official record; and, perhaps most ihportantly, friends,
parents, teachers, and other significant‘persons in their lives begin to
view them as '"different,'" responding to them selectively in terms of this
label. This labeling process becomes complete when, as a resu1¥ of this
new definition and the resulting expéctations ofrdtﬁers, the youth comes
to see himselfvas a delinquent person. The prophecy has beeh fulfilled.

The problem with institutional labeling, such aé that in
the school or the justice system, is that it is often premature, in-

appropriate, and dictated by system requirements rather than a careful
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evaluation of the individual's abilities, values, and commitment to
particular kiﬁds of behavior. The danger of labeliﬁg, whefher in the
home, school,or‘juvenile justice system, lies in the very real poésibilify
that the youth has not made any real commitment to the specific behavioi H
which generated the labgl; the labeling process itself reinforces the |
very behavior which was seen as objectionable. This is pé¥ticular1y
tragic whén the label is appliea simply asla result of systeﬁ processing
requirements.' For example, it is often the case that runaway youth must
be adjudicated delinquent aﬁd made wards of the court in.érder to receive
care and shelter while resol?ing a temporary crisis at home. The appli-
cation of the '"delinquent'" label is made primarily to satisfy system
requirements of accountability, not as an official asséssment of the
character of the youth involved.

The same may be said of the educational system, which is
based upon competitive processes. Winneré and losers are the two logical
social roles whicﬁ mﬁst eﬁerge from any competitive process; the very |
structure of our schools generétes failure and requires some yquth to play
failure roles. These take the form of "vocational tracks,ﬁ "slow learner
classes,'" and ”educationaliy handicapped classes." Assignment to one of
these classes or tracks is a form of labeling which sets into motion the
self—fulfilling process identified above.

| What is significant about this labeling process in our
schools isbthat the appiication of these labels is only partially a response
to a-youth's ability. With the competitive process underlying our :
educational institufibns, even a school composed of youth with IQ's‘of

120 and above would produce academic failures. The fact is that the rate

-39~




of academic failure is constant in qll schools, even though the student
populations have quite different ability levels. From school to school,
particular youth assigned to these failure roles vary tremendously with
respect to actual ability. The competitive process resulté in some inap-
propriate negative labeling and assignment to failure roles which over-
look and undermine the actual skills and abilities of youth, and unneces-
sarily limit their future life chances. Youth assigned to these roles
learn the appropriate, expected behaviors and, in the process, actually

become less capable as a result of their experience at school.

C.  ALIENATION

Limited access to meaningful, responsible, and satisfying
social roles, and negative labeling are primarily the results of child-
rearing practices at home and institutional pracessing practices in school,
work, and the juvenile justice system. Alienation represents a type
of individual response to such experiences in these institutional settings.
In response to difficulties at home, failure at school, and little hope
for a rewarding work career, many youth feel defeated and rejected. They
feel they have little or no stake in these institutions and no reasons
to be committed to the rules of appropriate conduct in these settings.
Alienation, in its most general sense, is a destruction of one's tie to
the social order: a weakening of one's feeling of belonging to the
family, the school, or the community; a weakening of feeling morally
obligated to obey the rules; and a doubt that there are any positive

rewards for striving to do what is right. In essence, it is a rejection

v
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of one's rejectors, ua psychologicul disengagement from these institutions
and the general social order they support.

The significance of this response to labeling and limited
access to desirable social roles is that it gives the youth permission
to ignore or violate the rules. If one feels that he doesn't belong,
has no possibility of any rewards from continued involvement, and, ulti-
mately, has no mbral obligation to those in authority in these institu-
tions, then he is free to engage in any form of behavior which is
personally gratifying. There is nothing to lose.

It i1s important to note that the Strategy for Youth
Development has not assumed that all labeling of institutional failure
necessarily leads to alienation and deliﬂduency. Such a response is
most likely to occur when the labeling has been premature or inappro-
priate, a result of institutional proéessing practices which are in séme
sense unfair or unjust to the individuals involved. Similarly, the
experience of finding one's opportunities for desirable social roles
blocked is most likely to produce alienation when the blockage results
from institutional needs (the school's need for scme failures irrespec-
tive of actual abilities), as opposed to individual abilities or needs.
In general, the Strategy for Youth Development proposes that institu-
tional failure and negative labeling limit access to desirable social
roles, and that when this obstacle is recoénized as an»institutidnal
blockage rather than as a personal inadequacy, it is less likely to

produce alienation and deviant forms of behavior.
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D. THE INSTI'TUTIONAL PERSPECTIVE

The Strategy for Youth Development asserts that a
healthy course of youth development involves (1) participation in and
access to - meaningful, responsible social roles in each of the major *
socializing insitutions--home, school, and work; (2) positivé labels
from parernits and friends, and favorable self-images; and (3) acceptance
and integration into conventional institutional settings. In contrast,
the labeling of youth as ''troublemakers,'" ''slow-learners," 'mentally
retarded,'" and 'delinquent,'" limits their opportunities to acquire
meaningful, responsible, conventional roles. This, in turn, generates
feelings of alienation and produces an increasing propensi*y toward
problem behavior. Likewise, limited access to desirable conventional
roles increases the vulnerability of these youth to the application of
negative labels, to increased alienation, and to deviant forms of
behavior.

Negative labeling and limited access to conventional social
roles are viewed as mutually reinforcing processes which are tied directly
to alienation, delinquency, and other forms of problem behavior, and
constitute the major obstacles to a favorable course of youth develop-
ment. The major variables in this theoretical scheme are diagrammed in
Figure 1 on the following page.

The model in Figure 1 is a dynamic model; it assumes feed-
back which reinforces the direction of the basic process. Alienation feeds
back upon failure and labeling, accentuating and compounding these negative
experiences for the individual through time. On the deviant side of the

model, the individual is caught in a process which leads to a deviant
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Figure 1

Youth Development Model
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career or role--accelerating failure, negative labeling and alienation,
and increasing dependence upon illegal or illegitimate opportunities

for social rewards. At the individual level, the objective of delin-

'quency prevention and youth development programs is to intervene in this

process and reverse it, providing <ncreasing access to desirable social
roles, decreasing negative labeling and feelings of alienation, and
thereby reinforcing conforming behavior patterns and involvement in con-
ventional social roles. At the institutional level, the objective is to
identify and change those aspects of institutional structure and processing
which (1) limit access to desirable conventional.roles, and (2) stigmatize

youth through a negative labeling process.
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IV, OPERATIONAL STATEMENTS

BREC translated their presentation of the Strategy into a
research model with measures, which to déte have been applied in more
than fifteen sites to more than 8,000 youth. In one sense, the most
concrete understanding of the Strategy may come from examining the measure
of the Strategy variables. In the course éf work 1o date, eleven measures
of Strategy variables have been prepared and vested (BREC, Voi. 12, 1975).
The measures are called Impact measures, and they ask about young persons'
perceptions of the social situations in which they find theﬁselves.

It should be noted that preparing anc rvefining measures is
a continuing business. Nc one is completely satisified with all the
measures; several kinds of difficulties and weaknesses have been noted by
those who work with the measures, and these need to be addressed. How-
ever, enough research has been conducted with these measures to demon-
strate that they do work; the evidence establishes that the variables
measured must be taken into account in social programming for youth.

In reviewing the following dzscriptions of the measures,*
the reader should ask, "What is true about a given social situation which
would cause young people to see it in a particular way, and which would
cause them to respond to the questions in a particular way?' Equally
important is the question, "What changes could be made in those situa-
tioﬁs to produce a favorable change in the way youth see those situations,

and in the way youth vespond to the question?” At the end of the

#
Paraphrased with permission from BREC landboak, Chapter 7.
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discussion of each measure, the fundamental questions associated with

it will be posed.

A. MEASURES OF ACCESS TO DESIRABLE SOCIAL ROLES
There are four measufes‘of access to desirable social
roles, designed to find out whether youth feel "loved at home, successful
at school, comfortable among friends, and able to look forward to
wérthwhile careers.'" The critical issues in access to desirable social
roles are, what kinds of behavior are expected and encouraged in the
school, home, work, and peer situations and how will important persons

in these situations respond to a particular kind of behavior?

1. Access to Educational Roles

It has been difficult to isolate all the expected and
rewarding behaviors in the school context. So far, this measure has
settled for enquiring about youth's perbeptions of their future prospects
in education. The scale is designed to assess youth perceptions of access
to personally desirable educational roles; it is intended as a direct
measure of their perceived ability to achieve their educational goals.
The scale has been demonstrated to have a powerfully predictive relation to
delinquency. Youth are asked, vHow far would you like to go in scheol?"
to establish their personal aspirations, and then are asked such questions
as, "What do you think your chances are for getting this much education?",
and 'What are the chances teachers will remember you as a good student?"

What characteristics of the school situation might cause
young persons to have a low or high aspiration, or cause them to assess

their chances favorably or unfavorably?
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2. Access to Qccupational Roles

This measure is also a future-oriented scale, intended
to measure youth perceptions of their chances for achieving their
occupational goals. It is concerned with the anticipated access to future
adult work roles. In a fashion similar to the educational roles measure,
youth are asked, '"What kind of job would you like to have as an adult?",
and then are asked, "What do you think your chances are of ever getting
that kind of job?", or "What are the chances of a young person in this
community getting a good paying, honest job?"

How would a young person learn his occupational aspi-
rations, and why would a young person learn to aspire for a high-status
Jjob, or settle for a low-status job? Whatever the personal aspirations
are, what experiences would cause o young person to estimate his occupa-

tional chances as low or high?

3. Parental Rejection

This measure is intended to measure a youth's perception
of the extent to which his parents reject him. More specifically, the
measure taps a youth's belief that his parents are not interested in him,
do not see him as an important person, and would not want to help him if
he were in need of help. Youth are asked to judge the likelihood that
"Your parents would help you if you were to get in serious trouble,'" or
"Your parents really care about you,'" or '"Your parents find fault with
you even when you don't deserve it."

On what kinds of family experience would young persons

base such judgments? To take the weight off the parents for a moment,
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what kinds of forces might be at work on parents which would cause them
to behave in such a way as to cause their children to give negative
Judgments on such questions? How would one go about altering those

forces for the better?

4, Normative Pressure from Peers

This is designed to measure the extent of pressure towards
conforming or deviant behavior felt by a youth from his friendship group.
Youth are asked to judge such statements as, 'The kids in my group would
think less of a person if he were to get in trouble with the law,"
and "Getting into trouble in my group is a way of gaining respect."

In research to date, it appears that normative pressure is a kind of
intervening variable between access to educational, occupational, and
family roles on one hand, and delinquency on the other. It seems that
friendship groups serve to interpret situations for their members, to
interpret the rules, and to interpret what the appropriate behavior is.

What situations are most likely to support the formation
of groups which support law-abiding behavior? Which support law-breaking
behavior? What sequence of experiences might cause a youth to seek
membership in one or the other of these groups, if both were available?
Are both available to a given youngster at a given time, or is it the case
that membership is produced by forces which work on all the group members

alike?

B. MEASURES OF NEGATIVE LABELING

There are four measures of negative labeling. Three are

concerned with how young persons think "important others' (teachers,
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friends, parents) see them. In turn, youth are asked to think about
their relationships with their teachers, friends, and parents, and then
are asked to judge how their teachers, friends, and parents see them: as
more troublesome or more cooperative; better or worse; more obedient or

more disobedient; more as a law-breaker or more as a law-abider.

In a fourth measure--self esteem--youth are asked questions
designed to assess the extent to which they value, accept, and respect
themselves. Most specifically, the measure focuses on self-acceptance.
Young people are asked to judge such statements as ''You feel that you
are a person of worth, at least equal to others," and "All in all, you
are inclined to fesl you are a failure," and '"You feel satisfied with
yourself."

The critical issues in negative labeling are: (1) how
important. others perceived specific youth in ways that would make
then behave differently toward those youth, and (2) how the youth
think others perceive them, and what that does to the youth's perceptions
of themselves. On what experiences would these "important others' base
their judgments about specific young people? Do the judéments neces-
sarily have anythiﬁg specific to do with the particular young person's
behavior, or might the judgment come from somewhere else? How would
these tmportant others communicate their judgment to the young people,
how would the young people come to know that the judgment was positive or
negative? To take the weight off those important others for a moment,
what might happen to them that would cause them to make judgments about
a specific youlh? Even if they had o positive judgment, what in the

sitaation might communicate a negabive judgment to Lhe young person?
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C. MEASURLS 0¥ ALIENATION

Alicnation réprésents a type of individual respohse to
experiences in the home, in the school, among friends, or at work (or
non-work). In response to difficulties in these settings, maﬁy youth
feel defeated and rejected.

There are three alienation measures. One is d measure of
"normlessness,! intended to assess the extent to which an individual
believes that socially uﬁapproved behaviors are required to achieve given
goals: "The end justifies the means; wha. a person gets is more important
than how he gets it," "It is sometimes necessary to lie on a job aﬁplica—
tion to get the job you want," or "One can make it in school without
having to cheat on exams."

A second measure of alienation is of powerlessness; it is
designed to measure a youth's sense of control over events in hisxlife.
Youth are asked such questions-as, "Are you often blamed for things that
just aren't your fault?", and '"Do you feel that most of the time it
doesn't pay to try hard because things never turn out right anyway?"

N

A third measure is of societal estrangement; it is
designed to assess the extent to which a youth feels apart from the larger
society, uncared for by thai society. Youth are asked to judge statements
such as,"It's hard to know who to trust these days,' "I often feel lonely,"
and '"Most teacbers, vrincipals, and counselnrs dop't yeally «are about kids."

The critical aspect of alienation is that it is an indivi-
dual's responge to his situatiom. Many current youfh services try to make
some direct impact on that response. Is that a reasonable approach?

Can we expect to have much favorable effect if we do not change the
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situation? The case for individual treatment would have to rest on the
argument that young people do not perceive their si?uations accurately.
Admitting that some may not perceive their situations accurately, do we
really believe that so many young people are so unaware that we can
justify our almost exclusive use of treatment for young people who are in
trouble? If we choose to change situations, what do we look for? What
kinds of situations would we expect to produce feelings of estrangement,

normlessness, or powerlessness?

V.  EMPIRICAL SUPPORT FOR THE STRATEGY

Testing the validity of a set of propositions such as the
Strategy's is a complex, highly technical and continuing business.
Testing the validity of those propositions is also a crucially important
business. The more powerful the explanation of the foreces which produce
positive youth development or which produce delinquency, withdrawal, and
despair, the more effective can be the actions intended to increase posi-
tive development and to reduce the problems. In this respect, good re-
search and evaluation and good programming go hand in hand. No sustained,
deliberate progress in youth development and delinquency prevention can
be expected without maintaining this critical relatiom.

Research to date has provided strong evidence for the
validity of the Strategy's propositions about youth development. The
testing will - sntinue; complementary tests and replications of the re-
search are very thuch desired. The reader no doubt will want substantial
evidence to satisfy himself of the strength of these claims. The main

sources are BREC, Volume 12 (1975) and "An Impact Study of Two Diversicn
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Projects" (Elliott and Blanchard, 1975). The reader should find that
they support the claim that the Strategy propositions have sufficient
support that they must be taken into account systematically and delib-

erately in social programming for youth.

SUMMARY

From this chapter, we would like the reader to conclude
that the way we have organized the affairs of our society produces many
of the youth problems we perceive. In the past, perhaps largely as a
result of a lack of means to examine and then to intervene in such -
situations, we have settled for often futile, repetitious attempts to
patch-up the malfunctioning products of the system.

This Strategy is a valid analysis which points to the
problems in the current arrangements, and is a useful guide to practical
solutions, and it allows us to measure success. For those reasons, the
Stratégy merits serious study and serious efforts in application and

research,.
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INSTITUTIONAL CHANGE

INTRODUCTION

An essential feature of American ideology comes from
defining success goals as being accessible to all members; however, through
the actual experience in the institutional structures designated as
providers of success-goal opportunities, a category of "failures" is
systematically produced. We cannot continue to persuade youth to invest a
large portion of their time and energy in acquiring knowledge and work
place skills when the disparity between opportunity and guaranteed member-
ship is so great. The solution of opening up membership to all youth, and
perhaps reducing the disparity, lies in applying the philosophical and
theoretical propositions of the Strategy for Youth Development.

The reasons and conditions identified in the Strategy as
being responsible for producing solid citizens involve having access to
satisfying and rewarding social roles; having parents, teachers, and
friends view youth positively; and accepting and integrating youth into
communities and families. Whenever these conditions are operating for
youth, their future membership is assured. The Strategy is a combination
of perspectives from sociology, psychology, and the field 6f juvenile
delinquency; the propositions are aimed at an insti utional rather than
individual levei. Promoting successful youth development involves an
alteration of our institutional functions. Institutional intervention,
although familiar to most youth services practitioners, remains the un-
tried remedy in most instances because of lack of specific information,-

and because the task has seemed so overwhelming in the past.
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The Strategy indicates a need for change in the key social
institutions--education, family, work, and justice--which are the main
arenas for positive, or negative, youth development. It has been diffi-
cult to specify the characteristics of those institutions which especially
affect youth, but even more difficult to describe those characteristics in
ways which give persons a concrete grasp of the situations and permit them
to think of ways to change those situations.

In a review of ideas about institutions and institutional
change, this chapter looks at some basic ncotions of society and institu-
tions, examines some general images of change which have been proposed in
the past, and then describes some specific current ideas about the deter-
minants and processes of change, and about the role of the change agent.
A later section presents a view of a rational, participative process of

change concerned with education, work, and juvenile justice.

I. REVIEW OF IDEAS ABOUT INSTITUTIONS AND INSTITUTIONAL CHANGE

A. BASIC NOTIONS

While there is a considerable body of thought and experi-
ence about social change, making use of it to plan and carry out an at-
tempt at change will require some tools. Institutional analysis may be
an unfamiliar venture for many, an uncharacteristic and uncomfortable
method. The purposes of this section are to present and review some of
the basic notions which are the tools, or building blocks, for thinking
about institutions, and to assist the reader to gain a practical feeling

for what is "institutional," and what is institutional change.
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To start, we need something that we can observe as the base
for the analysis. The fundamental unit of institutional analysis is an
act and a response in a situation. For examplce, we are in one of the
rooms of a large brick building. The room is equipped with blackboards,
with 30 chair-desks of one kind, and with one desk and chair of another
kind. Several young persons have entered the room, & bell has rung, and
an older person is entering the room. The younger persons, who have been
laughing and talking, begin to quiet, to sit in the desk-chairs, and to
arrange materials in front of them. One young person continues with talk
which gets louder and harsher, accompanied by movements and gestures which
become jerky and rigid, and by poking of persons on either side. The
older person moves quickly down the aisle between desk-chairs and tells
the loud young person to be quiet. The young person responds by shouting
that the older person should "mind your own business.'' The older person
insists, and the younger person Quiets with a few parting remarks.

If we ask each of the persons in the room what has been
happening in the last three minutes, we will get a story about it. This
is not to say that we will get an '"explanation' of what happened, but that
each person will attach meanings to what he did, or to what others did.
These are the basic elements for the analysis: a situation (é classroom);
actors (students and a teacher); and acts and responses (shouting, sitting,
instructing). The actors attach meanings to what goes on, they interpret
those meanings, and thus there is a broader context for the situation
in which the action takes place.

If we want to analyze the situation and make sense of it,

perhaps to prevent tense confrontations in the future, how do we proceed?
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We almost inevitably come to the question, "What caused the

event?'" Most frequently, this question leads to another question,

"What is it about Charley--the loud young person--that caused the event?§
The answers may range from "high spirits'" to '"retardation'" to '"maladjust-
ment" to '"lack of discipline' to "stress'--all intended to describe some-
thing about Charley at that point in time, something which comes out of
the past.

Institutional analysis leads in a different direction,
looking at characteristics of the situation, of the acts and the meanings
which are attached to them, and of the context. To look at this situation
"institutionally," it should be pointed out that the business of getting
that class started on its work is not unique. With and without Charley's
outburst, this business is taking place in many classrooms in many schools
in many towns and cities. The acts in this event are repeated over and
over, so they compose for us a pattern. In the same way, the meanings
which are attached to the acts are repeated over and over. Over time,
there builds up a set of shared meanings about what starting the class is
like. There builds up a set of shared expectations about how persons will
and should act in these situations, and how persons should respond to acts

in these situations.

1. Some Terms

Shared expectations for acts in situations--norms--are the
hext building block in the institutional analysis. '"Norm'" is defined as
a shared expectation about acts in situations, together with agreement

about what sanction (response) is to be applied if the expectation is met
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or not met. Norms encompass patterned acts, the responses to the acts,
and some of the meanings which are attached to the acts and responses.
It is expected tha£ on the start of a class, persons will enter the right
room, take the right place, do the right things with materials, and speak
or not.

From norm we can construct the next building block, role.
There are sets of related norms which apply to given positions in a situ-
ation. For example, there is a set of norms for teachers in classrooms,
depending on what they are doing and with whom. There is the teacher-
rule enforcer, the teacher—grader, the teacher-advisor, the teacher-
lecturer, the teacher-conversationalist, the teacher-friend. There are
expecations, norms, for each of these areas of teacher action in rela-
tion to students in the classroom. Taken all topgether, we recognize
them as a pattern, the role of the classroom teacher.

The role applies not to‘the person, but to the position.
Another person coming in as teacher will be subject to the same expecta-
tions. By the same logic, when the person who is the teacher goes home,
different norms apply; while the person-teacher may be expected to correct
students' speech in the classroom, and ever be rewarded for ihat, one may
suspect that the person-spouse would not be rewarded for correcting his
spouse's speech at home.

By lecoking at a number of aspects of the classroom teacher's
role and the classroom student's role, it is possible to identify an
important characteristic of their relationship or status.‘ Look at the

teacher-student pairs: rule enforcer/rule follower, grader/graded,
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advisor/advisee, lecturer/listener. The teacher is perceived as having
more knowledge, more power, and more experience; the teacher has a differ-
ent, higher status <n the classroom and in the school. Together in line
to buy movie tickets, the two persons who were teacher and student may
have identical status, except that one or thé other is ahead in the line.

Going one step further, we can construct the meaning for
the term group. On the first day of class, there is a collection of
persons who have in common being assigned to History 2, Section A.
Further, these persons come with some shared expectations for the
behavior of students and teachers in general, and for their behavior
in classrooms in particular. As the class proceeds from the first day, a
special set of very specific rules and expectations builds up which, per-
haps only to a tiny extent, differentiate this collection from other col-
lections of persons. These shared expectations may be about such subtle
things as the tone of voice which distinguishes friendly, helpful analysis
of work from disincerested criticism of work.

There emerges a class of very specific norms for the speci-
fic classroom, and the persons involved come to have the sense that they
are members of a group distinguishable even from other sections of History 2.
These norms also control behavior und come to define the specific ways in
which the teuacher and the students play their roles to each other.

Persons belong to a variety of groups. The "groapness''--
the degree to which the norms of ths classrcom group control bshavior--
tends to depend on or be relative to the other groups of which each of the
persons in the classroom is a member. The teacher, for example, is alsc

a member of the group composed of teachers in the school. The expectations



which teachers share place limits on the range of acts permitted to the
teacher in the classroom. In the same way, students are members of other
classroom groups, or peer groups, or family groups, and the expectations
shared by these other groups come with the students into the classroom and
put limits on what can happen in the classroom. The classroom group inter-
acts with the groups of which the persons in the classroom are members.

Out of these basic elements: (1) acts and responses in sit-
uations, (2) the meanings the actors attach to those acts and responses,
(3) norms, (4) roles, (5) status, and (6) group, we can cons.cuct certain
other ideas which may be encountered in materials om social change, insti-
tutional change, or organizational change.

One set of terms which will be epcountered includes
structure, function, and process. Structure refers to the norms,
reles, status considerations, and groups in a recognizable pattern of
actions. In building a house, walls and floors are joined in certain ways,
and that is the structure of the house. 1In the same way, the structure of
a group is defined by the norms of that group, the roles present in the
group, and the status associated with the roles. This is the structure
of the group, and it defines the relationships and joinings, or inter-
actions, of the members.

Process refers to the emergence of meanings in social situ-
ations. The actors in the situation attach meanings to the acts and
responses in the situation. Some meanings are personal to the actor, some
are shared with other actors. Out of the interactions emerge new meanings,
some of which define norms and roles and status. In the classroom ques-

tioning and answering is a process in which persons learn how to respond to
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questions, learn what the acceptable (not necessarily correct) answers
are, and learn how the managing of questions defines "good" students and
"bad" students.

Function refers to the purpose which the activity serves.
Function is very much like process. One can observe a process over time.
At any given time, one can ldok at the meanings which have emerged through
the process to date and say that the meaning is the function of that
structure. The classroom group is a structure. One function
of the classroom activity is "instruction': it is expected that persons
will come out with information and skills that they didn't have when they
went in. A second function is to preserve the order of the classroom.
Another function is "sorting the bright from the dull," and the winners
from the losers, which is another set of meanings entirely.

Another set of terms which will be encountered includes
institution and organization. If social institution is defined as
"an interrelated system of social roles and norms organized about the
satisfaction of an important social need or function,' the reader can find
that definition understandable down to the most specific events or acts
and responses in situations. Education is a social institution. The
social need or function is to prepare the young to take their places in
society as adults. The institution encompasses norms and roles in family
groups, at work, and at public and private schools: in all the situations in
which, in one way or another, the young learn how to play parts in society.

In the same way that persons have many roles and have mem-
bership in many groups, any norm or role or group could be recognized in

the pattern of more than one institution. "Teacher'" and ''student" suggest
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a sct ofurolcs which can be associated with "education." If the same
persons are referred to as '"employee' and "client," the roles and the
group can be seen as part of the social institution "economy,' together
with scores and factories. The idea of institution draws a boundary around
a complex pattern of acts, norms, roles, and groups which can be thought
of in a definite relation to a major social need, such as education.

The term organization also draws such a boundary, but in
a slightly different way. The difference might Be illustrated by looking
at education (a social institution) in relation to sehool (an organization).
It might be better to use the term "formal organization' to refer to the
school because, while '"school" refers to many of the same norms and roles
and groups as does "education,'" the word "school" calls to attention some
of the structures and processes set in writing, or in other ways made
formal. For example, some shared meanings surrounding the roles of a
teacher are set down in a job description, in a contract, or in a manual
of policies and regulations. 'Role'" becomes '"office " and "status" be-
comes "‘rank.'" In the same way, many other aspects of the school activity
become formal, e.g., how persons get selected to go to given classrooms,
At the same time, some consideration: under '"education' are outside the
boundary of 'school." Activities in the family and at work are more or
less outside the boundary.

We have seen some school activities and some work activi-
ties as part of the pattern of "education'; we now begin to talk about
relations between school organizations and employer organizations. The
utility of the idea of formal organization is that it draws a narrower

boundary than institution, calls to our attention some special

-63-




characteristics of the activity which define its structure, and makes
thinking about seeking institutional change more manageable.

Another set of terms which will be encountered includes
"staiute,” "regulation,'" "policy,'" and '‘practice.' These terms are more
like "formal organization' than "institution." The terms call to mind the
kinds of power and sources of power attached to norms. The shared expec-
tation that, "It's good to be educated because it's necessary to learn how
to play a part in society" canrbecome a statute which requires all young
persons up to a cewtain age to attend school. The power of the state
enforces compliance with the norm.

At least in terms of meanings or rationalizations (if not
in terms of acts), we expect to see some predictable relations among the
statutes, regulations, policies, and practices. We expect to find that
school system regulations will be described as "consistent' with the state
statute on attendance. We expect to find a superintendent's policy on how
to count attendance described as "consistent'" with the school's regula-
tions. We expect to find teacher practices in taking attendance to be
described as "consistent" with the superintendent's policy. While a care-
ful examination of the behavior at each of these levels may reveal apparent
inconsistencies and unintended outcomes, we expect the acts at any given
level (practice) to be justified in terms of those at higher levels
(policy).

To summarize, out of the basic unit of analysis--acts and
responses in situations together with the meanings attached to those acts--
we can better understand norm, role, status, and group. With those terms

we can deal with terms likely to be encountered in materials on change:
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structure, function, process, statute, regulation, policy, practice, insti-
tution, and organization. Most of the issues which will come up in prac-
tical attempts at institutional change can be analyzed by an application
of these terms. While schools and education have been used as the example,
- the set of terms could be applied as well to‘work, politics, juvenile

justice, and other patterns of activity.

2. Applications of Terms

As was suggested, the usual analysis of a situation such as
that in which we found Charley will lead to the question, 'What is there
about Charley that caused him to behave in that way?" There will be a
search for that churacteristic of Charley, and a treatment will be speci-
fied to change that characteristic. Counseling, tutoring, therapy, and
other interventions of the same type will be based on the conclusion that
something about Charley is wrong.

An institutional analysis wouldn't look just at Charley,
but at a whole class of kids who behave as Charley did. In looking just
at Charley, it's too easy to define Charley as a special or unusual case.
It is too easy to ignore the fact that large numbers of youth, at one time
or another, behave in the same way. 1In looking at many cases (not just
cases of shouting at teachers, but at a range of behavior such as
cheating on tests, failing tests, skipping scliool, or giving an incorrect
answer to a question), however, it is apparent that many of these acts are
normal for young people. It becomes difficult to define the acts as pro-
blems. The redefinition would require negotiating agreements about the
range of appropriate acts by students and the appropriate responses’ by

teachers and administrators.
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If the acts are still defined as problems, allowing that
there are many cases at least changes the picture. Any intervention or
attempt at a solution must accommodate and respond to many cases. To il-
lustrate, the following is a general institutional analysis for situations
of this kind.

The range of acts in situations which are permitted to
young people is rather narrow, compared with that permitted to adults.
Many of the restricting norms are justified by statements that they pro-
tect the young people, are good for the young people, or protect others.
Some of the restricting norms actually do serve these legitimate functions;
other norms function mainly to prevent young people from playing desirable
roles. Still other norms, especially those which forbid acts which are
normal for young people, function mainly to attach negative meanings
(labels) to young people who commit those acts. Those negative labels, in
turn, further restrict the opportunities to play desirable roles.

The situations in which young people can perform acts which
demonstrate competence, usefulness, or belconging are confined, to a very
great extent, to the school. Families now serve fewer functions than they
did in the past, especially as children attain adolescence and their work
opportunities are few.

With fewer places to play desirable roles, youth have more
at stake than adults in the opportunities which are available to them.

To "lose'" in a situation by not demonstrating competence, or by being
labeled negatively, costs youth more than adults. Different youth have
different ranges of opportunities. - An honor roll/track star/band member

student loses less in one situation than a student who has low grades,
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doesn't go out for sports, and whose only achievement is playing in the
band. There is less insulation against failure; a single failure counts
for more. | |

Youth don't create their opportunities or their labels. The
opportunities and labels are there, part of the structure and processes of
the schools. In the classroom, for example (recalling that the classroom
is not the only school situation), one can see the structure and the pro-
cesses at work. It is the norm in classrcoms that business is done by
speaking and writing. One who has trouble speaking will have trouble dem-
onstrating competence and usefulness, and will have difficulty in playing
desirable roles in that situation. The per.un may draw well, shape clay
well, hammer well, sing well, but will not be able to demonstrate compe-
tence., Out of a number of instances of this failure will emerge a meaning:
that student is not competent. The meaning will probably be recorded in a
grade.

It is a norm in schools that future opportunities are depen-
dent on past performance. That is, one may need a certain grade average
to gét into an interesting activity, or have to complete one course before
getting into another. Negative meanings (bad grades) from past situations
control the new situation and further narrow the range of competent acts
in situations which are possible for some young people. For youth affected
this way, the options décrease and the negative labels increase. The
young person's stake in the school diminishes, eroded by experiences in
the school. A typical reécfion of these young persons is to réject-their

rejéctors, to reject the norms, and "trouble" can be the result.
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At thls point in the discussion, we should stop and dispose
of '"devils." There are no bad guys in an institutional analysis. No
school boards, superintendents, principals, or teachers arranged the school
deliberately to harm young people. Reasonable explanations can be given
for both of the practices used previously as examples of failure. The
business of the classroom is done by speaking and writing because the
schools tend to deal with abstract information and ideas. Standard English
is spoken because that is the language in the United States that permits
the greatest number of people to understand each other. Grade point
averages are prerequisites for entering into extracurricular activities
because it is undesirable to distract a poor student's attention from
studies. One course is made a prerequisite for another course because it
is necessary to have mastered some skills before tackling more difficult
materials.

Most policies or practices of the schools, or of any other
organization for that matter, can be reasonably defended by pointing out
that the policy or the practice has an intended consequence, a function,
which can be justified in terms of some important principle or value. Our
problem is not that persons intend to harm young people; it is that most
policies and practices have more than one consequence. Some of the con-
sequences are negative, and, by and large, they are unintended. The ideas
of "devil" and "bad guy" are not very useful in sorting out the situations
and finding solutions.

Most of the business in the school is done by speaking or
writing, and a reason for that has been proposed. At the same time, it

must be recognized that speaking and writing, compared to the range of
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worthwhile human activity, are pretty narrow fields for demonstrating com-
petence. If persons have difficulty in demonstrating the spkaking/writing
competence, they are likely to be defined as failures. They are seen as
having little potential, and their options diminish. They tend to go away
when the law permits, or sometimes before. We tend not to say that the
field of opportunity is too narrow; we tend to explain it by saying that
the children failed. .In the United States, by the latter reasoning, a full
quarter of fifth graders fail to finish high school. That's too large a
number to allow us to hold onto the comforting explanation that they, as
individuals, are failures. We should look at how we structure opportunity.

If we éay that the rasge of opportunies to demonstrate com-
petence in classrooms is too narrow, an immediate {arget for change is
classroom norms and sacher practices--the shared expectations of teachers
about what is good instructiomn, which are reflected in teacher performances
in classes. We would be seeking a new set of norms which expect that com-
petence can be demonstrated not only by speaking, reading, and writing,
but also by drawing and shaping materials. We may find that the classroom
as a form is too narrow, and seek new expectations for placing youth in a.
variety of situations outside the classroom as a way of learning a greater
variety of useful skills and information.

In seeking thesé new norms, we may conclude that the desir-
able changes cannot be worked out solely at the level of classroom norms
and teacher practices. We may find financial constraints, or we may find
that the desired practices are difficult to justify in terms of existing
policies and regulations and statutes, implying that secondary waves of

change are needed to arrive at the desired state.
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If we say that making past performance the prerequisite fdr
future opportunities.is a problem, we may be working at the level of school
policy, school regulations, and school statutes. To begin to find new
ways to create a logical path from skill to skill, ways which do not at
the same time diminish opportunity, we may have to change policies so that
the "permission'" or the latitude to experiment is present. We may find
that the desired changes are constrained by a set of expectations which is
broadly shared throughout a community, which the schools comply with but
did not invent. Grading policies and practices may have few desirable
functions for learning and'may have functions of negative labeling re-

ducing opportunity, but will be supported by parents and universities who.

will argue that grades have desirable functions. Modification of grading
policies and practices in schools may require simultaneous, or perhaps
prior, modification of those broader expectations and demands.

To determine what;should be changed, we must look for the
agreements, the shared meanings and expectations, which control what goes
on. We will find some of the outcomes of those controls desirable, some
undesirable. Our search is for new agreements, new expectatlions, new pat-
terns of behavior which preserve desirable functions and eliminate undesir—i
able ones. In doing so, we should recall that changing the charactérisé
tics of one teacher is as limited in effect as changing the'charactérié—
tics of one YOuth, from an institutional point of wview. All youth,
teachers, principals, administrators, parents, employers, wouldébe dhanééA‘
agents, social workers, and priests are constrained, though not equally

constrained, by the arrangements which have built up over time. To arrive
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individually at new perceptions of those arrangements is desirable, but
the work is not complete until those new perceptions are t.:anslated into

new arrangements which hold a power equal to that of the old ones.

B.  THEORIES OF CHANGE

We have argued that institutions form as the response of
the group to the needs of the members., Time and usage legitimize the in-
stitution, and even when the need and response are no longer present, the
behavior of the members of the group will conform to what has become the
normal pattern. Although the original reason for the convention has been
forgotten, each generation will continue to accept and follow the rules.
Conformity and group solidarity provide a sense of security.

A society's institutions do not necessarily fulfill the
needs of all its members. There will be dissatisfaction with the existing
arrangements. The question of how to change them has been examined and

answered in a variety of ways.,

1. Causes of Change

Since change is such an integral part of the history of man-
kind, most writers have attempted to find some formula or pattern which
would explain hoew change occurs. Early philosophers based their ideas on
observations of known history and on imagination tempered by their parti-
cular outlock. Current writers demand empirical evidence and attempt to
formulate step-by-step mechanisms to explain and program change. In orga-
nizationalbéevelopmenﬁ situations, where it is possible to control or at
least be aware of most variéblés, this approach appears to wqu. Often,

nineteenth century and early twentieth century writers attempted to
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discover a single basic recason for change and tried to explain the pano-
rama of history in this context. Nevertheless, they did not agree in
their views of why and how society changes, though in some cases the theo-
ries overlap.*

There is one view of history which sees society as evolving
and progressing until it reaches perfection. Auguste Comte not only be-
lieved that ''the progressive march of civilization follows a natural and
unavoidable course,'" but also that ''civilization has, under every aspect,
made constant progress' (Etzioni, 1973, pp. 14-15). Herbert Spencer was
another writer who believed the evolution of society was a process of
growth. He used the metaphor of the process of organic evolution to des-
cribe change in the sense that over time societies become more and more
internally differentiated with increasing specialization among parts. He
envisioned a worldwide society in which wars were abolished and the pro-
tection of the rights of individuals was a priority (Etzioni, 1973).

Other writers rejected the idea of utopia being man's pre-
ordained destiny, and saw in history a recurring cycle. Oswald Spengler
believed that as a culture arose, flourished, and subsided, another would
take its place, a cycle comparable to that of én organism--birth, child-
hood, maturity, old age, and death. He did not believe that society prog-
ressed, but merely that the cycle repeated itself (Etzioni, 1973).

Max Weber's view is somewhat more optimistic. According

to Weber, as one culture is exhausted, another takes its place, a process

*The following quotations are taken from an excellent com-
pilation of essays edited by Amatai Etzioni and Eva Etzioni-Halevy, Social
Change: Sources, Patterns and Consequences (New York: Basic Books, 2nd
edition, 1973).
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dependent upon the rise of a new ieader ("'charismatic-upheaval'). He also
thought that a culture continued to develop; one society building upon and
expanding the previous society's thought and culture (Etzioni, 1973).

Karl Marx combined both ideas in his view of history and
the future. He saw society as progressing through a series of conflicts
in which the subordinate class ovérthrows the ruling class, becomes the
ruling class, and is eventually overthrown. He saw order and meaning in
these conflicts since the last conflict would lead to the victory of the
working class, and thus to a classless society. Marx felt that change
always had to originate within the economic sector; Weber demurred,
placing equal weight on ideas and other institutional sectors (Etzioni,
1973).

The field is too vast and complex for there to be one suc-
cinct, transferable model theory of change, and the classical theories
have been discarded as blueprints for predicting social change. There are
as many modern theories as there are modern theorists. The environment,
technological advances, economics, and social conflict are all considered;
even the psychological orientation of the members of a society is suggested
as a basis for predicting that society's future. David McClelland writes
persuasively about the "achieving society" in “Business Drive and National
Achiegvement' (Etzioni, 1973). Conflict or stress in an institution or
between the institution and its environment is seen as a precipitating
factor in change. However stable or well-organized an institution is, be-
cause there are people with power, there are people without power. Intrin-

sic to such a situation is the possibility of conflict. Lewis Coser
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sums it up by saying, "But if, within any social structure, there exists
an excess of claimants over opportunities for adequate reward, there
arises strain and conflict" (Etzioni, 1973, p. 118).

Strain does not always lead to revolution. Brinton, in his
study of revolutions, does not believe they are brought about by totally
crushed people, but by people on the way up whose way has been wholly or
partially blocked (Etzioni, 1973). De Toqueville suggested a similar
thought when he wrote, "Evils which are patiently endured when they seem
inevitable become intolerable when once the idea of escape from them is
suggested" (Etzioni, 1973, p. 520). It would also seem that a successful
revolution needs the banding together of groups who are basically dis-
similar, but have a common goal in attacking the status quo. Some intel-
lectuals and members of the aristocracy joined the revolutionary forces in
both the French and the Russian revolutions. In the May 1968 uprising,
one of the fears i the French government was that the workers would.sup-
port the students.

Modern societies are learning not to invite revolutions,
and most western governments have learned to acknowledge their responsi-
bility to all their citizens and pay lip service to the idea of equal op-
portunity for all. James C. Davies points out that ''the slow, grudging
grant of reforms, which has been the history of England since at least
the Industrial Revolution, may effectively and continuously prevent the
degree of frustration that produces revolt' (Etzioni, 1973, p. 522).
However, this process of attempting to keep a society stable or in equi-

librium will produce as much change as more disruptive methods.
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There is the view that conflict is necessary to preserve
the vitality of a system. Lewis Coservsubscfibes to this: "A group or a
system which no longer is challenged is no longer capable of a creative
response" (Etzioni, 1973, p. 117). This is particularly true of bureau-
cracies which are overly concefned in keeping life predictable and the
boat unrocked. Coser sees that conflict can be a force in technological
innovation. The pressure by unions for higher wages caused industry to
look for ways to increase production and capital investment, thus opening
the door to technical improvements and innovation. Coser's arguments are
beguiling and his conclusion valid: "A well-integrated society will
tolerate and even welcome group conflict; only a weakly integrated one
must fear it" (Btzioni, 1973, p. 122).

Kenneth Keniston, in his essay "A Second Look at the Un-
committed,'" subscribes to the view that conflict produces growth:

But there is much current evidence that individuals who

attain high levels of complexity in feeling, thinking,

and judging do so as a result of conflict, not in its

' absence. Students of cognitive development, like
observers of personality development, find that dis-
equilibrium, tension, and imbalance tend to produce

growth. (Etzioni, 1973, p. 253)

Echoing Marx, he sees both human and social development as
dialectic processes ". . . involving force, counterforce, and potential
resolution: thesis, antithesis, and potential synthesis," but he believes
that this is a continuing process with no final stage, pointing out ''that

groups Marx defined as progressive may have become reactionary in the

century since his work" (Etzioni, 1973, pp. 253-54).
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Though most modern theorists disagree as much as their
earlier counterparts, there does appear to be some consensus that plénned
social change is possible and even desirable, and social scientists have
moved from observing and commenting on the phenomena of change to con-
sidering how to plan and bring about change.

There have been attempts at major change; an example is the
restructuring of Russian society after the 1917 revolution. The Russians
relied on brute terror and a massive bureaucracy. Americans tend to rely
on money and a belief that goodwill can solve problems. Empirically based
research does not appear to play a major part in planning in either system.

Numerous efforts at planned change have been undertaken.
Everett Rogers reviewed over 500 studies in an attempt to provide a for-
mula for the '"Diffusion of Innovations" (Rogers, 1962). Jack Rothman
studied social science research for a period of six years, using nearly

1,000 studies, in order to write Planning and Organizing for Social Change:

Action Principles from Social Science Research (Rothman, 1974).

Everett Rogers noted that "Altnough scholars in several
traditions of research have studied diffusion, there has been little dif-
fusion among these traditions" (Rogers, 1960, p. 6), and that "every
research area reaches the point where greater returns are available from
a synthesis of the findings already available than from investirg resources
and efforts in ailitional research' (Rogers, 1962, p. 6). His book is
aimed at discovering the common threads rurning through research studies
on the diffusion of innovatioms.

Jack Rothman goes a step further and presents his ''syn-

thesis of the findings'" as a guide to all workers engaged in social action
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or planning: Both books and their findings are discussed in more detail
later in this chapter.‘ |

It is not oniy in the realm of the social sciences that the
need is felt for taking control of change. The armed forces maintain re-
search units to keep them abreast of new management policies. In business,
as Frohman says, 'whereas for fifty years the focus was on establishing
stable internal structure and functioning -of organizations, now the focus
is shifting toward discovering ways to keep pace with outside innovations
and facilitating changes of patterns of organizational functioning"

(Frohman, 1970, p. 2).

2, Consequences of Change

Change does not occur only in situations where there is
stress between different groups or between a group and the structure of
the institution; it can occur as the institutions respond to technological
development. Consequences of such change, whether planned or not, are
often unanticipated.

The Industrial Revolution was the major chahge in the receunt
history of western civilization. Change in modern society is seen as too
fast and almost impossible to keep pace with, but the leap from rural
Géorgian England to industrial Victorian England must have been breath-
Vtaking: it took three decades. Even thdugh misery proliferated, for the
majority it céuld be seen only as good. The price of goods and food fell,
working houfs were feduced, people lived longer. There was a great sﬁrge

of energy throughout the country--no wonder that writers felt man was at
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last in control of his destiny. Victorian England is a good example of
McClelland's "achieving society."

The society attempted to maintain its equilibrium, mainly
by insisting on a facade of genteel, but rigid, '"ways to behave.! However,
changes which were occurring in the structure of the institutions could
not fail to change the basic nature of the society. The momentum of the
Industrial Revolutién could not be sustained by cottage industry, and in a
very short time factories were replacing the family-based cottage indus-
tries. The Industrial Revolution changed the family from a producing to a
consuming unit, and the shift from the extended family to the nuclear
family was set in motion.

Later, the decline in the death rate due to developing
medical technology also affected the structure of the family. As the death
rate fell, so did the birth rate. The lowering of the mortality rate
meant large .numbers of children survived. At the same time, the usefulness
of children as labor was diminishing. Having a baby a year was no longer

¢

required of women; as women's role and status changed, so did the structure
of the family.

Planned change can have unanticipated consequences also.
The decision to provide education for all children was made with the high-
est of motives: America could ensure equality for all her citizens. Un-
fortunately, schools saw their primary mandate as training the future pro-
fessional classes, and set about screening out children they felt had no
potentiél. Tracking and labeling mechanisms often equate 'poor" and

"colored" with "stupid" and "pre-delinquent.! The busing edicts were also
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made with the idea that this was the answer to unequal opportunity. No
judge foresaw that it would result in a resurgence of the prejudice and
bigotry it was trying to erase.

Lowering the death rate in underdeveloped countries was a
task deliberately undertaken with £he view that it was to the benefit of
the country. The mortality rates in industrialized countries were lowered
gradually. The lowering of the death rate was caused by technological ad-
vances which were paralleled in other areas, and so the society adjusted
over a period of time. However, in underdeveloped countries, the accumu-
lated technology of the scientific world was broughﬁ to bear upon eradi-
cating disease, and the death rate dropped three times as fast as in
earlier industrialized societies. It was not possible to bring the same
technological expertise to bear on the problem of lowering the birth rate,
and tPe result was unprecedented population growth. This meant that any
economic gains the country might make were swallowed up in maintaining the
new population, and no advances in the level of the standard of living
were possible. If any consequence was anticipated, it was certainly not
this (Etzioni, 1973, pp. 183-190).

Everett Rogers describes a study in which missionaries,
believing that it would help Improve living conditions, persuaded a tribe
of Australian aborigines to substitute steel axes for stone axes (Rogers,
1962, p.25). The missionaries overlocked the fact that the stone axes
were not ,just tools, but a symbol of much meaning in the subtle status‘

relationships within the tribe, The religious system and social structure

of the Yir Yoront eventually broke dowh, due, in part, to the introduction

of steel axes which had no atavistic value.
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How change occurs, whether it can be guided, and its con-
sequences--aﬁticipated and unanticipated--have been the subject of consid-
erable speculation. Throughout all of it runs a theme: the need for an

ability to take into account the complexities of social systems.
(. SPECIFIC CONSIDERATIONS AND PRESCRIPTIONS FOR CHANGE

1. The Roles of the Change Agent

A person who is considering the task of a change agent
should look at the dynamics of the agent's involvement in the change pro-
cess. Frohﬁan describes a study in which the consultant to management can
be viewed as the change agent (Frohman, 1970). The consultant conferred
directly with top management, with the goal that top line management would
facilitate change downwards. This echoes J. Daniel Lyons' point that the
top echelons of an organization have to be involved for change to be ef-
fected in an organization (Lyons, 1966); if the management is involved,
there is economy of time and money. Frohman's consultant functioned solely
as an enabler: "He had no packaged program, rather as he observed top team
functioning, he would react and intervene in what he felt were approﬁriate

ways" (Frohman, 1970, p. 41). This is a luxurious way of effecting change,

not usually available to self-appointed change agents.

The first decision a chatige agent has to make is to be a group.

In the arené of social and institutional change there is pienty of room
for individual brilliance and personal idiosyncracies. However, self-
aggrandizement has to go, along with visions of being the fearless leader
of the people, the staunch defender of the downtrodden, or the scourge of

the bureaucracy. Etvzioni, in his introduction to The Active Society, is
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at great pains to emphasize that the social "self™ is the group, and .that
social action depends upon collectivities (Etzioni, 1968). He says, "There
is, of courese, much individualistic and detached intellectual activity,

but social -change is chiefly propelled by social selves, by acting collec-
tivities. Individuals participate, some even lead others, but the vehi-
cle of social change is social grouping.' Mark Frohman reinforces this,

He calls the group "a powerful tool for change," and guotes Cartwright

who

enumerates three ways in which the group can facilitate
change: the group can serve as the agent of change, the
medium through which change is introduced, and the target
of change efforts. Correspondingly, by convening a group
to study information about the group from its members in
order to generate alterations in the group, the forces

of the agent, medium and target are aligned with other

forces moving toward change rather than in opposition

to it (Frohman, 1970, pp. 32-33).

We agree with these ideas, and the term ''change agent! in
this paper denotes a collectivity. Riecken and Boruch support this atti-
tude. Their view is that social experimentation is best engaged in by
a collectivity of people or groups who have specific roles:. the initiator,
the sponsor, the design researcher, the treatment administrator, the pro-
gram developer and the audience user. It is possible that these roles
would overlap or that one group would have more than one function, but it
is vital that each process is gome through in order to provide a systema-
tic framework for social experimentation (Riechen and Boruch, 1974).

It will not be immediately clear exactly what role or roles
the change agent will play, but consideration must be given to what they

might be. This question should be approached from a '"how-to-get-things-

done" stance. The essence of a plan for institutional change is what.it
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hopes to accomplish for the target group. The task is the political one
of getting power for the powerless, a job worthy of an amalgam of Robin

Hood and Machiavelli's Prince. By taking careful thought and diagnosing
the best possible role set for the situation, chances of success are in-
creased. Spontaneity of reaction and ability to freewheel can be advaﬁ-
tageous, but it is essential to see a specific role or roles as part of

the plan.

There is a danger of restricting the field of operations by
assuming one specific role. Jack Rofhman uses a study which discovered
three planning styles (Rothman, 1974). The "enabler'" devoted a lot of
time and effort to establishing and staffing committees: This approach
did not produce many programmatic results. The '"demonstrator" concentrated
on implemenfing a single programmatic approach and was successful in short-
range objectives, but did not achieve any innovative successes. The
"stimulator-innovator' was involved in a lot of liaison work between
agencies, .cajoling and coercing them to do more for the client group, in
this case old people. This latter style had more success in introducing
innovation. Probably all three appraoches would be needed at different-
stages of a program.

One important role of a change agent is that of linking
formal and informal groups. Not only can the agent form.a link between a
client group and target agencies; he also can form a link between agencies
with the idea that greater inter-agency éoordination and cooperation has
to be a benefit. There are already a number of professionals existing
in the community, onevfunction of whose is to be a link between their

clients and their respective agencies: people such as public health
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nurses, policemen, doctors, and clergymen. The change agent, through
these people, gains access to the more formal levels of the agencies, and
through local community leaders gains access to the client groups. The
importance of ‘this role will lessen as the clieﬁt group learns to make its
own contacts:

:*-'The danger in the linkage role is that the change agent, in
responding to different groups' expectations, will have to cope with the
problem of role conflict. Rothman describes such a situation: 

“Neighborhood cocrdinators in the Pittsburgh anti-poverty
program were found to encounter competing expectations
concerning ‘the primary focus of their role from neighbor-
hood citizens and the top executives of their organiza-
tion. - The executives expected coordinators to exhibit
broker and expediter roles, assisting welfare agencies
to develop services for neighborhood groups. Neighbor-
hood groups on the other hand expected the coordinators
to work with and through them in advocate and activist
roles, formulating demands for services from the agencies
(Rothman, 1974, pp. 65-66).

‘e

It is not easy to present different faces to different groups.’ Apart from
one's discomfort over apparent hypocrisy, there is the nagging feeling |
that oné's associates will read the situation this way. The real danger
in playing different roles with different groups is that one can start
‘to lie or denigrate the other group in trying to gain an advantage. . Both
acts are counter-productive. On occasion it will be necessary to play dual
roles, ‘but- the ambivalence can be minimized by discussing the role with
one's ‘associdtes or superiors, in terms of the tasks to be performed.

- TanU<This ‘is not to say that the change agent should be invisible.
Rothmafi'found that a practitioner can have a decisive impact on-a communi- -
ty: "Success if'community intervention VarieSidireétly'with the sheer

amount of practitioner activity or energy applied'to role performance' .

3
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(Rothman, 1974, p. 71). He warns against undirected energy or energy
applied with equal force to each arez; consideration must be given to
where energy can be most useful, "as time should be apportioned diagnos-
tically." This energy can be used as assertiveness and, in certain cases,
this can be effective. Change agents should rot under-estimate the use-
fulness of being assertive.

Nor should change agents assume that the 'opposition' is
necessarily that opposed. It is possible that there is more support for
the idea of change from the local establishment and bureaucracies than the
change agent expects. He should attempt to gain a proper understanding of
their attitudes. An assertive, positive approach could be welcomed: '"'In
assessing the proper extent of directive role performance, practitioners
should take into account the situational context, goals being sought, and
attitudes of community participants' (Rothman, 1974, p. 75).

Part of the planning by the change agent has to deal with
the problems of disengaging from the activity once it will stand on its
own. Until the change agent relinquishes the role of facilitator, the
program does not stand a chance of becoming part of the community or insti-
tutional structure. Rothman suggests three roles a practitioner should
f£ill over time: (1) an actor-teacher; (2) a catalyst team member; and
(3) an advocate-observer (Rothman, 1974, pp. 39-40). His example is drawn
from the efforts of white workers in black communities in the South, but
the major points are relevant to any change agent. The final step is the
beginning of a new cycle as the change agent continues his work in another

program and again becomes an actor-teacher.
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tional c¢hange.

One of the major problems a change agent encounters is

assembling power.

A number of studies have investigated successful pro-

grams emanating from low-power organizations. Rothman suggests that people

in such a situation should:

emphasize consensus tactics, establish long-term con-
tinuing relationships with target agencies as a means
of maximizing referent power, and obtain common mem-
bership in the target agency units (board, staff study
group) as a way of directly influencing decision
making in that agency (Rothman, 1974, p. 52),.

He also suggests that the following are of importance to an agent with

little power, but a stake in innovative social action:

A decentralized mode of administration that permits
maximum autonomy to be exercised by program staff in
carrying out tasks.

Assignment of staff to delimited ad hoc projects

so that these can be taken over or disbanded easily.
This requires staff members to be able to assume
flexible, multiple roles.

Program co-sponsorship with the target or threshold

agency, including development of that program in the
milieu of that agency. Again, the notion of flexi-
bility pertains, as well as the ability of the staff
member to sustain conflicting expectations by two

sponsoring agencies during the time that the program
is being demonstrated.

In addition an agency could find it useful to

supplement the regular staff with students and sub-
professionals. This amalgam apparently reinforced
the emergence of innovative practice roles (Rothman,
1974, p. 53).

These guidelines should be useful to a change agent mobilizing resources.

Youth appear to have less power and less hope of gaining

power than those who intend to serve youth. However, by organizing, youth
can gain enough recognition to start operating in the field of institu-
Their first step is to become a group, not a radical anti-

establishment group, but a group that will be credible to local authority
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figures and capable of helping itself. Up to the time they become so
involved, the young>peop1e have not, on the whole; received any benefits
from the larger society. They have to buy the idea that 1nst1tut10na1
change is not only possible, but to their benefit.

Some of Etzioni's thoughts on mobilizing thellafger soeiéfy
are relevant (Etzioni, 1968, p. 7): '"The social units can be active pefti-
eipents in a society only to the degree that they transferm into public
energy some of the energy they and their associatee generate in their
private pursuits." He doeshnot see assets (power) jusf as economic, but
sees "such factors as loyalties, time and psychic energy" as.equally |
important.

Some sources of power may be guided By coﬁpetihg'or cen—
trasting views, and the interaction may be interpreted as reSistance: ‘This
resistance.should be,examined dispassionately. Often it is based on values
supported by a large number of people, values which can be disagreed with
but not discounted. Opposition to busing can be interpreted as bigotry
and racism, but tﬁis opposition was first voiced by persons whose brkmary
concern was for their children. The people concerned did not part1c1pate
in the acknowledgment and research of the prob]em of unequal educatlon,

nor in 1ts‘attempted solution.

The change agent has to operate in such a way that the out-
come of the program is valid to the whole network. The problem is not one
of:overcoming resistance. The task is for the collectivevchange agent to
operate in a manner which produceslan organization of all ceﬁable of‘ae-‘

taining the outcomes which will be discovered to have been desired in the

first place.
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2. Determinants and Process of Change

A number of writers have attempted to devise a framework or
set of criteria as a base for planning change. A number of useful ideas
about change are contained in theselframeworks, but they must be tempered
by a view of what is teo be changed. Institutional change consonant with
the Strategy is a task different from other change tasks.

Kurt Lewin is often quoted, and his model for social changé
is as follows: (1) unfreezing present level of behavior or attitudes;

(2) moving or learning new behaviors or attitudes; and (3) freezing or
stabilizing the pattern (Lewin, 1952). The unfreezing stage covers all-
the change agent's activities up to the time its members start discussing
objectives and ways to reach them. Mann and Neff (1961, p. 64)vdescribe
the unfree;ing process when they say,

the first stage typically requires some shake—ﬁp in

the old situation. Social habits and customs have to

be jarred to break the tendency towards perseverance.

Once the change agent has progressed to the point of agree-
ing that something should be done, that the losses in preserving the
status quo outweigh the risks of introducing change, it will move onto the
stage which Lewin sees as the moving and learning stage. The participaﬁts
look for and at new ideas, form new agreements, and experimenf.
"Searching” and "learning" are terms used to describe this process of
moving.

If the search process is productive and new attitudes and

methods of operation result, the refreezing stage is the institutionalizing

of the process. The refrozen state is now the status quo.

-87-




Everett M. Rogers, in his study the '"Diffusion of Innova-
tions," presents a number of generalizations which could be of use. For
example, he sees the process of adoption of an innovation or idea occur-
ring in five stages: (1) awareness, (2) interest, (3) evaluation,

(4) trial, and (5) adoption (Rogers, 1962, p. 17). Rogers also gives

a number of leads tc follow in approaching members of a community who
should participate in the diffusion of the innovation of institutional
change. It is not possible to discuss them all here, but the following
should give some idea of his orientation.

Rogers! first generalization is that the innovativeness of
individuals is related tb their membership in groups with a '"modern,"
rather than a "traditional" orientation, that is, groups in which new
ideas are viewed more favorably and are adopted more rapidly. In schools,
such a group might be an informal association of teachers who work together
to study and apply new methecds of schooling. The change agent might first
include persons who, by virtue of such membership,’ nre supported in an
innovative oﬁtlook; by the same token, the change agent is a reference
group which supports innovation.

If the media had carried some information about the efforts
of the change agent, so that there was some awareness in the business

leader's peer group, his willingness to spread the word at the evaluation
stage would follow another of Rogers' generalizations. Impersonal
sources of information are most important at ihe awareness stage, and
personal sources are the most important at the evaluation stage in the
adoption process. Rogers' book is concerned mainly with material innova-

tions--hybrid corn or new weed sprays, antibiotic drugs or new
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manufacturing techniques--but it is fascinating because it demonstrates
the accumulation of small changes which have resulted in, for example,‘the
transformation of the agricultural industry.

J. Daniel Lyons, of George Washington University, also has
attempted to give a framework for accomplishing institutional change
(Lyons, 1966). His area is very specific, that of organizational develop-
ment as applied to the army. In a paper presented at the Symposium on
Applied Research and Institutional Change at the Convention of the South-
eastern Psychological Asscociation in New Orleans, March 1966, he listed
some of the characteristics of successfully implemented programs:

1. Timeliness--The product filled a recognized in-
structional gap. It was relevant to planned or on-
going revision.

2. Command interest--There was a Strong operational
command interest, including that of a subordinate
comnand. To put it another way, there was interest
at both top management and the working level.

3. Product engineering--~The end product was a plug-
in item, specifically engineered for a given situation
requiring little additional Army effort to adapt it to
the operational setting, and requiring no doctrinal
changes.

4. Concreteness--A material item, such as complete
lesson plans or a training device with a user handbook,
was provided.

5. Zeitgeist (for want of a better term)--Some other
service foreign army, or civilian institution had
accepted the product (or a similar one). It was not
excessively novel.

6. Personal interest--An individual officer or officers
associated with HumRRO became convinced of the worth of
the product, and were willing to serve as forceful and
dogged proponents.
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His list of characteristics of an unsuccessful program is of equ:l
interest:

1. Poor communication--Neither our briefings nor

our reports effectively communicated the validity and
operational value.

2. Lack of timeliness--The product did not meet a valid,
contemporary requiremeat. It was too late, too early,

or too tangential.

3. Too drastic--Too many changes in operating procedures
were required; training was lengthened or shortened too
much.

4. Lack of strong command support--'"Somebody up there
didn't like us" or our product in a particular instance.

5. Cost--Funds and personnel required had not been
programmed and could not be obtained.

6. Lack of engineering capability--The Army experts
required to translate the research findings into opera-
tional terms and content did not exist or were not
available.

7. Policy problem--There was lack of doctrine under
which to fit a new or improved training or operational
capability.

8. Insufficient "salesmanship'"--HumRRO did not devote

enough additional time or money to "'selling" the pro-

duct, believing this was not the job of their research

agency.

9. Sacred cow--The product was perceived to attack

current practices, individual competence, sacred cows,

tradition or long-accepted doctrine.

Organizational! development is not totally relevant to com- -
munity or social institutional change since there is the possibility of
controlling many of the factors, which is not possible in broad social

areas. However, J. Daniel Lyons' points do categorize the important areas

of any change program.
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George Fairweather sees. social change as best proceeding
from experimental innovation. His change agent is not a collective, but
is a researcher (Fairweather, 1967). In recent years change has occurred
as a response to a crisis. Fairweather mentions the enactment of civil
rights legislation after the sit-ins, and the appointment of the McCone
Commission after the Watts riots. The changes set in motion in this way
are not the result of careful, documented research, they are a response to
a manifestation of a problem, a response to a symptom rather than a cause.
Fairweather sees this reséonse as inadequate and temporary. His belief is
that a solution to a social problem shoﬁld be tested before being imple;
menfed; it has to be proven to be better than the current practice which
is accepted and supported by the majority. In his system, the control
group for the experiment is always the usual social practice. A social
innovative experiment would go through the following eight states:

1. Definition--defining a significant social problem.

2. Naturalism--making natuéalistic field observations

to describe the social parameters of the problem in its

actual community setting.

3. Innovation-~-creating different solutions in the form
of innovated social subsystems.

4, Comparison--designing an experiment to compare the
efficacy of the different subsystems in solving the
social problem.

5. Context--implanting the innovated subsystems in the
appropriate social settings so that they can be evaluated
in their natural habitat.

6. Evaluation--continuing the operation of the sub-

systems for several months or even years to allow
adequate outcome and process evaluations to be made.
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7. Responsibility--assumption of responsibility by the

researchers for the lives and welfare of participants

in the subsystems.

8. Cross-disciplinary--using a multidisciplinary

approach, with the social problem determining the

subject matter (economic, political, sociological and

the 1like) {Fairweather, 1967, p. 20).
Fairweather expands the process in step 1 by pointing out that practical
questions have to be answered before the final definition of a problem:
questions concerning the extent of commitments from the social institu-
tions and research base involved, and the adequacy of the budget.

Fairweather's basic premise is that most social problems
arise from the status of the people directly involved. He uses the term
"marginal man," and says, "In our society, with the disappearance of the
frontier, technological advances, urbanization and persistent prejudices,
a status occupied by individuals who are marginal to this society has
developed" (Fairweather, 1967, p. 6). It is possible that the marginal
status has always been the lot of certain people in a society, but now it
is seen as a problem rather than a fact. Marginal man has fewer rights,
but also fewer responsibilities than other members of the society.
Fairweather suggests that by providing the "appropriate external circum-
stances," a person can be helped to achieve higher status and thus become
a part of the society. Even if a change agent is not in a position to set
up experimental research, Fairweather's ideas have relevance to any imple-
mentation of social innovation.

Jack Rothman takes Everett Rogers' point that there are

greater returns to be had from using findings already available than from

embarking on additional research. His book (Rothman, 1974) draws together
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findings from an extensive survey of research studies, and presents

'generalizations, discussions, and action guidelines for various aspects or

stages of a change agent'svjob in effecting social change,
| Rothman is at péins to demonstrate a method of using

research findings so that ét the point of transference to change agent,
they have»beeh tesfed and proven. There are six steps, and step VI is the
use of the findings in bg;ad practice. He believes that it would be pos-
sible for a creative change agent to take the action guidelines and imple-
ment theﬁ. However, he realizes that a major problem in the use of re-
search findings is the lack of communication and understanding between
researchers and change agents. This is undérstandable to some degree, as
change often réquires specific answers to specific questions, and the
social scientisté or. researchers do not find it easy to be so dogmatic.
Their findings, therefore, ay  judged tévbe ”inconclusive generalities
about broad theoretical matters" (Rothmén, 1974, p. 548).

Having looked at other peoplefs ideas Qf change, we now
investigate how to use these ideas. This image of a rational participative
process of changé is dire@tgd towards theisphere of education. Later we

will look at the spheres of juvenile justice and work,

II. A RATIONAL PARTICIPATIVE PROCESS OF CHANGE

‘ﬂ’The'sequencé of Chéngé to be presented avoids confrontation
élthough it recognizes that there are occaéidns‘of conflict, and that cer-
tain kinds bf*powérlmay have to be ﬁsed. it‘does stfive to aVOid a stale-

mate in which "sides" have formed, and in which neither side can prevail
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without applying substantial coercive power. A term for such a situation
is "zero sum game." One wins as another loses, and in the long run the
net gain is zero for both. Zero sum games produce high resistance to
change. The object is to play a non-zero sum game. In this game there
are no losers; all hold even or gain.

This sequence of change is seen as evolutionary, and any
conflict is treated rationally. '"Us" versus "them" reasoning is avoided.
Allowing the situation to become polarized can lead to an incorrect analy-
sis, to inadequately planned-for change, and to failure.

If the problem to be solved is traced‘to the organization
of schools, the stance that 'we' will change '"them,'" must be avoided.

The object is to create an organization of allies which will produce the
changes needed, without producing, at the same time, a set of forces
watching for the chance to undermine and subvert these changes. The ulti-
mate goal is not just institutional change, but institutional maintenance--
Lewin's refreezing. This perspective suggests a possible sequence for

constructive change.

A. DEFINING THE PROBLEM
Some persons have come to the conclusion that there is a
problem. There is evidence of the problem and its unhappy results. The
problem is that of young people who leave school before completing their
high school éertificate. Some of these youth are troublesome in schocl
and habitually truant. At some point, school personnel believe they have
no further influence on these young people. In an attempt to impress,

correct or coerce the youth, the personnel petition the juvenile court to
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employ the punitive power of the state. Most of these young people leave
school, some of them of their own volition; others are expelled by formal
or informal means. There are a few programs to help them, but these are
inadequate. Thése young people tend to end up unemployed, without other
productive pursuits, and without prospects--marginal man in the making.
Some arrangements in the school system help to produce this
result. The institution of education formed so that each child would grow
up understanding and participating in the values of the adult society. How-
ever, the school system militates against a number of children, cutting them
off from opportunities and achievement. The paradox is that the methods
are working against the intended goals. The situation calls for cheage.
An immediate problem is one of scale. The problem is cen-
tered on the schools and courts: does this mean changing just one school,
or the whole school system; one judge's »pinions, or the legislature's?
The choice is not between one or the other, but between sooner or later.
The decision will depend on practical considerations .uch as the amount of
energy required to talk to people involved, the number of contacts to be
made, and the size of the original group of allies. Choose an alternative

within the forseeable means.

1. First Steps--Formation of the Change Agent

People begin to talk to people who are involved with the
set of problems identified. The aim is to enlarge the group of allies.
Most of the initial contacts will be on a one-to-one psrsonal basis; some
of the conversations will be more instrumental ;han others, because the

community is organized into a variety of groups.. The groups include
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school board members, teachers, court personnel,'school administrators,
pareﬁts, and social service providers. The change agent needs to find
authenticators for each of these groups. These authenticators are not
necessarily in a visible position of power. A public health nurse could
be listened to with respect both by people higher up in her agency and the
feople in the community. A teacher who has worked with children in trouble
could be seen to speak with authority. Identifying such people and gain-
ing their support would aid in organizing the community to consider the
problem. While it is importznt that the community has an appreciation

and understanding of what is happening and at least gives tacit support,
the change agent must gain the support of certain people involved profes-
sionally to make a favorabile outcome more likely.

Success demands committed support at each level cf the edu-
cation hierarchy: members of the school board, piincipals, counselors,’
department heads, teaching staff. Given a knowledge of the community, the
sequence of who is approached first should be planned carefully. If it is
known that the school superintendent is interested and eager to foster
programs aimed at youth development, he or she would be the obvious choice
for early contact. If, however, the superiﬁ£endent equates new ideas with
"trouble,' members of the school board or a school principal should be
contacted first,

Even though the target of the planning is change in the edu-
cation sphere, key members of other agencies should be part of the nascent
organizétion. ~The final program produced will need the support and help
of professionals in the employment sector (staff involved in the CETA pro-

grams for example), and the juvenile justice system (staff from the court,
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probation officers, chief of police, precinct captain). Some thought
should be given to the key figures in the private sector also. Useful
people could be the allocations director of United Way, members of the
League of Women Voters, the Chamber of Commerce, or the local unions.

The activity is intended to produce ripples, ripples which
will spread throughout the whole community. As people talk, more informa-
tion about the situation becomes available, along with diver;e perspectives
and opinions. Judicious use of the media céuld help in spreading concern
and interest. However, too much coverage in the early stages wili pro-
duce expectations for quick results, and too little will make it appear of
little concern to the majority.

As the ripples spread, an informal association of the con-
cerned begins to form. The association is the pattern of a more obvious,
large, temporary organization which can produce change. The formation of
this association is the first major stage. The increased visibility of
the issue and the forming of this association will bring about a rising
agreement that a problem exists--a problem that can be solved.

The first stage, though carried out in an informal way,

-should be based on efficient organization. Trusting to spontaneous con-

tacts and adihoc.meetings could cause a sudden high interest which could
just as suddenly dissipate. The aim is a steady build-up of awareness.
Each member of the initiating group should have defiuite tasks, and a
time frame should be sketched in.

It might be useful to draw a chart of the salient groups in
the community, pinpointing people in those groups who can be approached,

and setting up a system of linkages. This would act as a check on the
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possibility of an important group being left out because the first ap-
proach failed. Each contact or linkage mechanism should have a Plan B.

In talking and proselytizing, there are dangers. No one
sﬁould build expectations for action faster than the capacity for action.
Most of the people involved will have difficulty with ambiguities. There
should be steady, clearly identifiable progress, and this might best be
obtained by breaking down the chore into more frequent, more modest
stages. People must not be put into the position of having to promise
more than they can deliver; this is humiliating and frustrating. It will
be necessary to decide whether shared agreements about problems must pre-
cede shared agreements about solutions; that is not always so. Some
people do not have time to be directly involved’but that does not mean
they are not concerned. They should not be ignored, but given the oppor-
tunity to delegate,

In the early stages, there is the danger that the. enthu-
siasm of a few will suggest the time is ripe for the next move., Take care
that an early move doesn't injure the program; resources of time, influ-
ence, and ideas have to be sufficient for the chore. There is another
danger inherent in the quick formation of a group Qf high-energy, totally
committed people. In their enthusiasm they could make it ''their" pro-

blem, and split the association into the manipulaters and the manipulated.

2. Understanding That Stress Will Occur and Why

The planning and talking stages are Lewin's unfreezing

stage, and this unfreezing is bound to produce some conflict. Reaching
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agreements, forming associations, and gaining visibility also produce
stress which, if incorporated positively, will further the attempt.

The stress will occur in all the constituents of the change
agent. Persons are asked first to think and then to act. Students, ex-
students, and families will feel stress as a rising expectation is gener-
ated thaf something could be done. This rising expectation asks for com-
mitment and responsibilities from the young people and their families.
Agencies sefving youth will be affected alsc. They might see it as a
chance to be seized, so that with school and community cooperation they
could fulfill their task properly. BEven people in total agreement with
the ideas and aims of the association will feel some stress in being
forced to grapple with defining the problem and planning its solution;
anyone‘difectly involved with the schooi or school system will be stressed
further. They might agree also, but they have to accept their inVOlvg—
ment, albeit tacit, in the creation of the problem. Even though in
asseséing the problem persons have been careful not to be judgmental.and
polafize the issue, other persons could react as if they had.

Managing the stress requires identifying some of its
sources. Persons may have to accomodate suggestions that their well-
intended actions have been ineffebtive or even harmful. Persons may have
to reconcile familiar ideas with possibly unfamiliar ideas which .are con-
tradictory. Expectations rising faster than they can be met may produce
stress for eventual beneficiaries; ;tudents, ex-students, families, and
change agent members themselves. - Loyalties to habitual associations
and to the proposed changes may appear to clash. These sources of stress

produce energy, which can move in several directions. If realistic
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courses of action are available, the energy can be channeled to sustain
creative change. In the absence of these apparent courses of action, the
energy ﬁay move in negative directions: hostile conflict, disengagement,
or a reactionary stance. While considerable delicacy may be required in
negotiations with persons, long-term effectiveness requires étructuring
the situations so that a‘series of representatives can play the c¢hange

game equally successfully over time.

3. The Larger Association Becomes Apparent in Action

The talking will build towards an occasion. A benchmark in
the process has been reached if an association of appropriate breadth is
taking shape, accompénied By increased visibility in the community, and
increased energy and commitment to a soluble problem. When the stage is
set for the next act, persons should pause again to consider,

The way in which Americans approach social problems has
been recognized as patterned or habitual for many years. James Bossard
has described the steps or stages through which society normally solves
its problems as follows:

1. There will slowly develeop a recognition that a

problem exists which will be characterized by spreading

discontent expressed by the statement, '"Something ought

to be done.™

2. There will be discussions of various individuals and
groups about the seriousness of the problem.

3. "Reforms," usually intuitively arrived at, often
ill-advised, promoted by a '"Well, let's do something"
attitude will be attempted by the individudls and
groups in disorganized fashion.

4. This will lead to failure which will be followed by
requests for careful studies and more information.
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5. Broad basic factors creating the problem will
be established, and general discussion will lead te
policies.

6. Policies will be handed to administrators who will
interpret the policies and apply them to specific
cases (Bossard, 1941, pp. 320-329).

The problem is how to get to stage 5 without going through stages 3 and 4.

The question as to what sort of organization will be most

helpful and effective to study the problem, prepare the solutions, and

put them into effect has various solutions:

1. The association can delegate the work to a smaller ac-
tion group with a promise that progress and developments
are reported back regularly. .

2. The association can agree to shift attention to ex1st-
ing groups with leveraga on the problem.

3. The association can agree to continue working as a
group on several more occasions, delegating tasks to smaller
groups.

In this organizing for action, the following points are of importance:

1. The breadth of interest and the level of energy, or at
least the potential for energy, have to be sustained.

2. Simplistic solutions for hasty action should be viewed
with a jaundiced eye. Most of the problems which will be
addressed are not that simple and will not be sclved
quickly. Hasty action will raise expectations and then
dash them. -

3. The arena of action has to move into the organizations

which are going to take the greatest burden of the changes.

Search For and Implementation of s Solution

The next stage is search for, and implementation of a solu-

tion. These stages of planning and action ought to receive the beneflt of

applied scientific method by persons who have technical skills. The se-

quence might be seen to include (1) assembling a base of assumptions or



propositions (a theory) from which to proceed; (2) éssessing the current
gituation from the perspective of that theory; (3) setting goals and ob-
jectives for change; (4) designing the program (set of activities) which
defines the changed situation and which will produce the change; (5) im-
plementation; and (6) evaluation, which will be used to modify or expand
the program and will demonstrate the extent of its success.

In the theory, assessment, objective setting, and program
designing stages, keeping in mind a system view is as important as it was;
in beginning this effort. There will be related problems which will over-
lap the central problem and spill over into other areas, e.g., the family
or the community. No single action will provide a sclution. Preserving
the larger association is a necessity; it can provide needed connectiong f
for a well-designed program. Some mechanism--a regular meeting, a repart,
or a series of newspaper articles--has to be set up to keep the larger
associations and, thus, the community informed. The problem must not be
‘allowed to slide underground. It is the pressure exerted by the larger
community's interest and involvement which will keep up the impetus toward
finding a solution.

The initial step will probably be an experiment, an excep-
tion to the prevailing situation, which is permitted to occur as a way of
testing the idea. For example, for the problem of youth who are leaving
school early, the assessment and program design might lead to a program
which includes (1) some revised curricula and procedures carried out by
"early adoptees" of the innovation in the schools; (2) an experimental

halfway school, using volunteers and other students as tutors, designed to
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help ex-students re-enter the school system; and 63) a pro;sram mounted by
the welfare department to help involve families in supporting the educa-
tion of their children.

It is critical that the experiment be documented and evalu-
v .
ated‘weli, I1f, as is hoped, improvement and change start to occur, it is

important that there is good documentation to demonstrate to others how to

carry out the program, and good evaluation to prove that it works.

B.  EXPANDING THE EXPERIMENT
Assuming that the evaluation shows that the experiment

works, it is time to go public. The small experiment has to move towards
becoming normal universal practice. The experiment will have taken time.
It could take a year for a program within the school (1) to demonstrate
that a revised curriculum was attracting young people who were predicted
to be future dropouts; or (2) for an experimental school to get several
chiléren back into school at their grade level or higher; or (3) for the
welfare program to report that some mothers are more likely to get ﬁp to-
get their children to school each day. The successes might be small,-butt
they will be concrete, and they must be seen to be predictable, knowaﬁle,
and practicable. The experiment must be made replicable and should not
require major new resources. Efforts should be made to use what resources

are present.,

One basic problem is being addressed, but this cannot be
done in isolation, and forming many small links with the larger community

will be some assurance that the program will flourish. Expanding the
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program will take time, and there must be a major sustained effort to

ensure that it remains a community priority.

C. MOVING TOWARDS INSTITUTIONAL MAINTENANCE

Once the experiment has been proven, accepted and adopted, s
the task is to "refreeze'" the situation and institutionalize the change as
a permanent feature of the community. If the experiment extended to broad
adoption, most people are now doing it, but maybe not as a habit. There
could be some counter-forces which are working against the permanence of
the change. A change becomes permanent when it becomes a habit and the
expected way to operate, based on widespread agreement. It also becomes
‘permanent to the extent that:

1. Temporary budgets become permanent budgets;

2. Temporary staff become permanent staff;

3. Temporary assignments become permanent assignments;

4. Volunteer clerical work becomes paid clerical work;

5. In-service training starts to reflect the changed -
procedure;

6. Practices becume policies and standards;

7. EBxperiments for a few become a permanent option for
many; and

8. New arrangements come to be justified in terms of
original and less changeable values.

D. APPLICATION TO JUVENILE JUSTICE AND WORK
Our sequence of change focused on the school system. We
could just as easily have looked at problems young people face in ‘

procedures of the juvenile justice system or the labor market. Some

-104-



T Y T T Y T T T T e ey

of the above would be relevant to these two areas, but there are major
differences.

The juvenile justice system is different from the school
system in that it has a very visible, pervasive statutory base. In deal-
ing with the juvenile justice system, an understanding of the confines of
the law and the need for legal expertise should be kept in mind.

During the phase of community analysis, emphasis should be
placed on discovering the attitudes of the local judges. It is possible
that the change agent group will discover judges or officials who are
actively in favor of the:desired change. Gaining the supporf of a judge
who deals with juvenile offenders as individuals and treats them fairly,
could smooth the path.

The extent of prejudice encountered will be greater than
that encountered when tackling a problem in the schools. Juvenile
"delinquents" who have reached the courts are not viewed as sympatheti-
cally as youth who play truant. Most adults have at least contemplated
playing truant, but 'delinquency'" conjures up images of anti-social
behavior, and the majority can see only the labels "violent,! '"uncoopera-
tive," "sullen,'" or "thief."

In planning for change in the juvenile justice system,
these factors, the statutory base and need for legal expertise, and the
possibility of strongly felt opposition, have to be given thought. More
energy and a bigger organization may be needed in the early stages. In
attempting to change legislation, if helps if there is a widespread agree-
ment on the basic principles in the community. A senator might be willing

to introduce or suppori = bill, but to ensure the result, others may have
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to do most of the leg work. It should be pointed out that the argument
is not that all youth are innocent victims of a cruel system, but rather
that police and court reactions to some types of behavior do more harm
than good; that the degradation process is often out of proportion to the
offense committed; and that an adjudication sentence is often only the
beginning of a more subtle, on-going process of social punishment and
ostracism.

A special problem in changing the juvenile justice. system
is including the police. Police departments have a relatively more rigid
hieraréhy than most organizations; the opinions of the upper levels of
command may be those that matter. A policeman in a patrol car might have
developed sympathy for and understanding of young people in trouble, but
his actions are likely to follow the forms laid down by his superiors. A
statement by Likert (1967, p. 46), made in writing of organizational
management, seems applicable to the situation in the police force:

Because of the restraints and rewards imposed by their

immediate superiors and by higher echelons, many managers

at middle and lower levels do not deviate from the pre-
vailing manugement style of the firm even though they,
themselves, believe that better performance would be

achieved if they did so,

In apprvaching members of the juvenile justice system, it

would be very easy to assume that there would be opposition and resistance,

but this does not have to be the case. A generalization of Rothman's is
pertinent here (Rocaman, 1974, p. 103): ''Human-service professionals tend
to underestimat~ the extent to which approval of radical roles exists in
the profession." It is a fair assumption that most people in the juvenile

justice system would welcome a sound method of diverting young people from

+
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the judicial system, and will be early participants in the change efforts.
Of the fhree areds which concern young people and in Which it might be
possible to effect change, the juvenile justice system will need the most
time. Apart from the time-consuming legal aspects,‘it would not be easy
to set up informal programs to demonstrate ideas.

In the world of work this approach would be much easier.
The problems will seem smaller in this sphere. The change agent can be
initially as small as an employer or organization, and if successful, can
institute a brogram without community support. This, however, is a dis-
advantage as well. It is harder to institutionalize changes based on
personal goodwill or special relationships. For eXémple, as managements
change, a youth/work program can be dropped or downgraded, and the change
agent is back to square one.

| The major difference between the world of work and the

school system is that the area of operations in the former is so diffused
and there is no captive audience. Young pebple are not seen as part of
the business or the employment sectbr‘except‘in sporadic attempts to get
business to provide summer jobs. Getting young people jobs is a worth-
while project, but the overall picture must not be ignored. Small suc-
cesses are likely to come easily, but the main thrust of the change pro-
gram should be in the understanding of the need to allow youth to parti-
cipate fully in the institution of work.

Whichever arena is chosen--the schools, the juvenile jus-
tice system, or the world of work, this basic participative model of -
operation appears to apply if differences in the arenas of action are

taken into account.
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SUMMARY
| In an attempt to facilitate thinking apout institutionali :
change, this onapter has ‘eviewed some basic notion of society and insti;
tutions, some general 1mages of change of the past and some more spec1f1c
current ideas about the determinants and processes of change and about the
role of the change agent. The last part of the chapter presented'a view.
of a rational, participative process of change directed toward education;
work, and juvenile justice. | |
) The idea of the change agent was prominent in the change
process presented. The change agent was defined not as a person, but
as a collective, an assoc1at10n of persons, who together possess the
information, p051t10ns, and the connections to rac111tate fundamental
change in a community. At one point,'the change agent1was represented
as a "1argevtemporary organization,”;entting 4crosSs existing organizational
forms, drawing membership from a variety of sectors_inzthe community, h
making it possible to affect those sectorsland to take them into account.
Several possible functions for the coileétire change agent
were mentioneo, among them initiating the change'attempt, sponsoring what-
ever program emerges, designing the program, carrying out its specifica-v
tions, conducting evaluation, and using experience and findings to Tenew
and redirect the effort. In all these functions, the collective change
c.gent the large temporary orcanization appeared to havc real advantage
in being able to work from the broad base of support of its constituencyr
its membership--and in being able to address the 51mu1tane1ty and com-
plexity of needs and issues which are beyond the scope or respon51b111ty

of any single existing organization.
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The change agent was presented in the context of a process,
through whlch could emerge broadly shared and focused concerns, whlch |
could 1ead to an 1ntent to make changes, and from wh1ch coulﬁ emerge a
"program," some set of activities to br1ng about the de51red outcomes,
and pltlmately a ”refree21ng," an 1nst1tutlona1121ng of new practlces |
and pOllCleS Wthh are supported by the same w1dely shared agreements and
expectatlons whlch supported the old

An alternate way of 1ook1ng at the change agent is to 1ook
at 1ts structure, at the membershlp and at the kinds of relationships
among the members the way in whlch the relatlonshlps of the members
become relatlonshlps of the various organ1zat10ns to which those members
also belong The 301nt membershlp of a hlgh school pr1nc1pa1 a member
of the Chamber of Commerce, and a dlrector of a CETA youth manpower proe
gram in the collectlve change agent has the potentlal to become more than‘
that; there is the potentlal to establlsh a new relatlonshlp between
schools and employers wh1ch will sustaln expanded educatlon—-work

S i :

opportunltles for youth

» Taklng thls 1dea further, one mlght ask how the 1nteracflon
of persons who represent local government the schools, 1aw enforcement,
the courts, SDClal serv1ces (both publlc and prlvate), bu51ness, 1ndustry,
1abor, and nelghborhoods, can change the 1nteract10ns of those organga—
tions in desarable ways ‘Could they make rt p0551b1e for those organrza—i
tlons to 301n in new alllances capable of concerted dellberate 1mpxove~‘

5

ments in the support for young people?

PR O RRAIN
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Put another way, if we werec to generalize from a hundred
instances of the change process presented in this chapter--if we were to
sort out the relationships between and among organizations which_emerged
in these instances--what resemblance might they bear to those presented

as a "youth services system'" in the next chapter?
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Youth Services Systems
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YOUTH SERVICES SYSTEMS

INTRODUCTION

‘vdevelopment progect goals_w1th_the Strategy, and the formatlon(of

In the Office of Youth Development's Youth Services System
Pregtam;lit was argued that an appropriate means for implementing the
Strategy, and for seeking other benefits of efficiency, effectiveness,
and accountability, would be to assist local governments to define and to

cultivate a youth services system--a network of relatioﬁships among youth-

serving organizations--which would be capable of a coherent, coordinated,

and comprehensive approach to‘the problems of youth. This chapter dis-
cusses the initial assumptions and récommendations for youth services
syétemsg examines th some of the circumstances which youth‘serViees sys-
tems ﬁere'to have eddressed may have changed; reviews the appreegh to
coordination which emerged from the wdrk;.and concludes by exemfﬂing tﬂe
viability of, and qualifications to, the idea of a youth services System.

It should be pointed out that the development of organl-

.zatlonal and interorganizational theory, whlch the youth services system T
idea inevitably brings into play, has not reached a point permitting tlght,‘

measurable connections to be made between organizational form and process

and the Strategy outcomes being sought. Coneidefable‘work has goneiﬁtO'

A

preparing measures of 1nterorganlzat10nal relatlonshlps, and 51gn1f1cant

prﬂgress has been _made. There have been attempts to assess 1ntermed1ary

‘outcomes, such as the dlffu51on of the Strategy, the con51stency of. system
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interagency rclationships. It remains, however, that on no occasion have
changes in interorganizational relations been linked in a tight objective
evaluation with particular outcomes for youth. What follows therefore

is a review, not of empirical findings, but of logical or plausible cases,

and of experience.

I. ASSUMPTIONS AND INITIAL VIEWS

The youth services system notion started from the ordinary
idea that somehow youth services had to be coordinated. The Strategy
was based on considerations which took the idea in a not-so-ordinary
direction. A supporting logic developed once there was the intent to
make something of the terms. Central to this logic were certain assump-
tions about the political ideology of decentralization, about shifts in
management and expenditure within the federal system, and about increasing
demands for long-range planning, accountability, and deliberate manage-
ment of the interconnections among the various parts of the youth-serving
network. The following selections from papers produced in the course
of the program express the logic and the recommendations for coordination

structures to which that logic led.

A. FEDERAL INVOLVEMENT*
While it may not yet be apparent to the person on the
street, it is becoming increasingly clear to elected state and local

officials that the federal government is attempting to find new ways to

*Excerpted from Youth Work Experience Process: Capacity
Building for Youth Programs, National Office for Social Responsibility,
U.S. Department of Labor Manpower Administration, Volume 3, 1975.
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relate to governors, county commissioners, mayors, the legislative bodies
with whom they work, and the jagencies that they all oversee in the deliv-
ery of services to the citizenry. The changing relationship has to do
with the federal tax dollar and the introduction of general and special
revenue sharing.

There is general agreement among elected officials that
federal resources are inadequate to help make ends mee* given the problems
generated by inflation and a flagging economy. Rather, theichange has
to do with the way in which the federal tax dollar enters the state and
community.

Ten years ago, federal agency personnel from Washington, D.C.
or from one of their ten regional offices frequently dealt directly with
private agencies and organizations in a community-bypassing general pur-
pose goveinment. During the 1960's War on Poverty, federal employees often
sought out and recruited nonprofit community groups (if nvne existed,
they helped organize them), solicited applications for federal funds,
awarded grants, and intervened in'program implementation and administra-
tion without even informing, let alone consulting, representatives of
local government.

Whether or not Congress intended to create such a situa-
tion is as questionable and problematic as the products that the Economic
Opportunity Act of 1964 can be said to have achieved. (Moynihan, 1969)

That this pattern-of federal intervention has changed can
be attested to by finance committees of state legislatures, county com-

missioners, and city councils. Since 1970, budget sessions have been
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attended by hundreds of once federally-supported groups réquésting'appro—v
priations Eo,continue a wide variety of commynity social programs. In
many instanées, local elected officials were not even aware of the pro-
grams being conducted in their jurisdictions.

The problem elected officials face is not.so much the
result of doubts about the importance of the various social programs once
funded directly by the federal government. Rathexr, they 1ack_the,tech-c
nical staff assistance and information base which is redquired to sort
out conflicting claims to priority for the sparse federal funds flowing
to and through local government budgets from both generalland special
re?énue éhafing and block gfants.

. . [Community leaders,] recognizing increased demands
for aécountability and éfficiency, focus on their need for practical tech-
nology and assistance which can assist them in the broad planning ﬁrdﬁess}
They want practical information and assistance in: needs analysié;'pfi;
ority sétting, program‘énalysis, and évaluation‘techniques. Recognizing
the éhortage of resources and the magnitude of the pfoblems‘facingf
Americé'sbyoufh, gll'ackﬁowledée the need for strategies‘and‘structdfés
which will'permit a coordinated and integrated é?prdaéhj ohe WﬁiCh’incbf—
porates all agencies and organizations; publiénand‘priQate,‘éﬁﬁ includes
young peéble themselves. |

| Iq the early‘spring of 1973, a'tﬂirty page memofandﬁm
was developed in one federal agency, which deécribed'thé'fethinking that
has been éoing‘on for several yéars regéfding‘ﬁﬁmén services pfogiéﬁéia;s

vy

These ideas are summarized below.
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In general, human development programs have not held up
well under critical evaluation because: (1) program objectives are given

vague or shifting definitions, (2) program objectives cannot be achieved ’

" because they are directed at problems in which the program has a limited

impact, (3) program objectives may not or cannot be assessed well by the
available measures, and (4) responsibility for the management of programs

has been diffuse.

1. Federal Objectives and Means

The federal government ought to attempt only those objec-
tives in human services which can be judged appropriate and practicable
onAfhree grounds: o

Equity. The federal government has responsibilities to
protect groups suffering discrimination, poverty, or othei forms of
deprivation.

Externalities. The federal government should not attempt

to reach objectiyes, no mattef how laudable, which experience has shown
it cannot achieve. Large scale policy shifts, enforcement of federal
legal guarantees aﬁd strengthening of state and local respgnsibilities ‘
may be the most effective federal role.

+If a program serves a legitimate and practicable end,

the next question is how best to organize it. The basic choices concern:

The form of service. The federal government can provide

2

service directly to those who need it, provide cash with which to buy

- the service, or provide vouchers or insurance.
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The form of organization. The federal government can

administer the program directly or can transfer the resources to an inter-

mediary level such as the states and localities.

2. Options for Reform

The above choices generate four main options for the
reform of human services.

Increased federal presence. Greater federal intervention

can take the form of direct provision of services, additional categorical
grant programs, and elimination of state discretion in program content.
The- advantage of this option is that it provides a concrete, uniform
response to a problem. In the social services, it is difficult to justify
this approach because of the belief that services are tailored to indi-
vidual needs and the inefficiency created by the complexity of the added
service programs,

Status quo with improvements. Most agency proposals for

reform call for maintaining the current program structure, but improving
the management of programs by: specifying where flexibility is allowed
the states; monitoring to assure good management; and by improving the
measures of program outcomes. The main disadvantage of this approach is
that it does not address the basic qUestion of the efficiency of the
structure.

Different form of organization. Subfederal centralization

and capacity building. Under this option, the federal government

increasingly‘delegates responsibility for social programs to the states
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or local governments. Resources of several kinds are provided to these
units, but they are increasingly reSponsible for management of the pro-
grams, Only those interésts which can be defined as federal concerns

are protected by regulation of state activities. A4 change in organization
wider this option is not decentralization, but a centralization of pro-
grams under state and local goverwments. Federal controls remain to
protect legitimate federal interests. An administrative burden is re-.
moved from the federal level.

This option requires an effort to help states and local-
ities to improve their capacity to plan and manage social services.
Capacity building is the aspect of social policy which remains most com-
pletely under federal control. The federal govermment concerns itself
less with the direct provision of services, and more with the develop-
mént of institutions to provide the services through state and local
governments. &
The advantages of the last option are that the state and
local institutions are strengthened through attention to capacity building,
federal involvement in the details of service provision is decreased,
federal protection of specified national interests is enhanced and respon-
siveness of programs to individual needs is improved. The major disad-
vantage of this option is that it requires an orchestrated set of changes

simultaneously at the federal, state, and local level.
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B. IMPLEMENTATION OF THE NATIONAL STRATEGY: THE YOUTH SERVICES
SYSTEM*

The tactic for the implementation of the Strategy, the
youth services system, was based upon three assumptions:

1. The federal government will continue to decentralize
decision-making authority to its regional offices and to the states;

2. The trend toward revenue sharing will continue; and

3. The drive in government for efficiency, effectiveness,
and accountability will increase.

If these three assumptions are correct, the elected offi-
eials of the political jurisdiction (1)** who will control allocation
of revenue sharing resources in the municipality, state, or county, are
key figures in system building; therefore, at the head of any youth
services system model is the elected political official or body. The
youth services system must be legitimated by the political jurisdiction
it serves. Such legitimation may begin as a $¢t of formal agreements,
signed by agency heads to advise and serve as consultants, but ultimately,
the youth services system should be legitimated by statute or ordinance.
If the formal agreements are based on previously negotiated informal agree-
ments, they'reflect more accurately the perceptions and needs of the
groups involved, and this tends to be more efficacious.

The second elsment of a youth services system is the key

agencies which have statutory responsibility for serving youth (2): at

*Excerpted from Robert M. Hunter's "Assumptions Behind
and Structural Requisites for a Youth Services System,' 1973.

**Number refer to Figure 2, "Generalized Model of a YSS"
(following page).
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Figure 2

GENERALIZED MODEL QF A YQUTH SERVICE SYSTEM
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the minimum, courts, schools, police, and welfare. In Virtually every-

community, county, and state in the United States, these four agenCies have:

respon51b111ty for the vast maJorlty of the funds allocated for youth
development. In any glven communlty, additional agenc1es mav be 51gn1f1-

cant: parks and recreatlon, communlty health and h03p1tals, and employd"‘

?
e

ment.

One of the major problemé inherent in Buildihg;an intey-
agency effort is that the policy—ﬁaking authority frequently resides at
different governﬁental levels between'agendies: the police éie municipal;
the welfare department and courts are either cbuntf oftstate Schools
are governed by 1oca1 boards, but their accountablllty to any local :
authorities is problematic. Lack of a 51ng1e authorlty to whlch all
agencies are accountable means that no aone in the communlty can'command"
coordination of allvagencies; therefore, building'a codfdinatéd,'inte; o
grated service deliﬁeryvsystem must‘bé a voluntary activity on the part -
of the agencieé. Recdgﬁiiing thét thé demands for efficiency and
accountability Will govern the distribution of revenue shéring monies,;
these‘agencies appear td be inéreésingiy more willihg'to_cdoperate‘to-
subordinate their traditional desire to be independent'tprough.agieements;
with policies decided by a board which can be fully supportlve of the
budgetary request that is submltted to the revenue sharlng allocator

One handles the dlfference 1n authorlty and in pollcy-
making by the creatton of formal and znfbrmal agreements (5) to whlch'f
the mayor, county comm1351oner or governor is a slgnatory,.agreelng to

perform in a particular way, to coordlnate and 1ntegrate Experlence
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suggests that a promising starting point for formulating agreements will
be commitments for new ways of handling status offenders. Because the

implications for policy-making and resource allocation are unclear in

such agreements, the next step in the creation of a system is the formation

of a yquth services advisory board or council (4) with the authority to
make recommendations about prqgramming and resources allocation. Repre-
sentatives from the ageﬁcies, client population, and.the private sec-

tor (business, industry, organized labor, and lay persons who are inter-
ested) should sit on the board. Because this board makes policy regarding
who provides what kind of service and controls funding, the chairman of
the Edéfd should ideally be the mayor or the governor or his appointee.

The drganization and determination of type of services to be offered

. should be based upon the three criteria discussed in the Strategy: an

increase of access to desirable social roles and reduction of labeling
aﬁd alienation.

This kind of board inevitably has failed in the past
because board membership has seldom had the time to carefully study and
think through all the various theoreticai and practical issues that are
brought before them; " Thus, fhg next componént‘of the system is a Joint
staff of technicians (5) whose function is to infofm‘the board regarding
thé sérvigeQ ﬁééﬁéd'énd'offeréd énd thé‘allocg;ion of resources. 3 This
involves an,examination of statutes, regulations, policies, and p:éctiges;
a deterhinatiOn of programs to be‘ihplemented; and an assessﬁent of program

responsiveness to youth needs.
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The staff would be directed by an executive director,

appointed by the mayor with the advice and consent of the youth council

or board, so that he is legitimized. He must understand the nature of

planning, programming, evaluation, analysis, and inter- and intra-
institutional research, in order to best determine the way in which
policy decisions made by the board should be implemented. Agency per-
sonnel familiar with the planning process and with agency budget and
program considerations would jointly analyze interagency agreements
to identify present agency practices, determine where blockages to
service may occur, and determine the actions necessary for implemen-
tation of these agreements. This is a process of joint negotiation,
a political process, not simply an administrative one, in which
resources are reallocated gnd agency responsibilities for delivery
of a particular type of service are defined. (In addition to agency
staff on loan to the youth services system technical group, there
should be technicians who are independent of the agencies--planners
or specialists in evaluation who will work on the development of
monitoring.) Ultimately, political decision makers at the top, who
accept or reject the recommendations of this board in terms of the
reallocation of resources, must be knowledgeable in order to make
intelligent policy. This calls for continuing emphasis through board
training on the Strategy.

(6).1%e private sector,.particularly business and

organized labor, should be very deeply engaged. High level corporate
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directors are concerned ébout their social responsibility to the com-
munity and how most effectively to allocate resources to maintain not
only their corporate image, but to begin to solve certain kinds of
social problems that effect the way the corporation operates in the
community and survives. The private sector provides occupational roles
for youth and should be represented on the board. Business and industry
have personnel with knowledge and expertise that would be extremely
useful in teaching managerial skills to the research-technical support
staff. Corporate employees can make valuable contributions of human
energy as volunteers at the program level as well.

With encouragement, the major expansion in employment
opportunities in this country in the next ten years will be in the
service sector, y.: training opportunities now available are limited.
It is conceivable that the private sector would furnish half the salary
of youth to work under the supervision of a human service agency in
new roles imaginatively created by the joint efforts of the public
and private sectors, with the school providing credit. Examples of
new roles for youth serving youth could be counselors, tutors, and
apprentice project administrators. Organized labor has one of the
most positiﬁe labeling processes called a union card and numerous
opportunities for access to a desirable social role. In addition,
organized labor in many communities has the political strength to

support favorable institutional change.
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II. CHANGES IN THE FEDERAL STRUCTURE

A key argument in the case for youth services systems
was that state and local governments would need the expanded political
and technical capabilities which the system would provide in order
to implement the Strategy, particularly if they were to be able to
cope with new responsibilities which would come with general and
special revenue sharing, bloc granting, and similar changes in pat-
terns of intergovernmental relations and funding. Those considerations
are still very relevant, and it may be worthwhile to examine the his-
tory and future implications of some of those intergovernmental and
funding shifts.

Our three-tiered federal system of government was charac-
teriied by a balanced distribution of power between federal, state, and
local jurisdictions for the first 150 years. This balance has been
altered in the last 50 years by increasing centralization and consolida-
tion of power, and by shifts of traditional state and local functions
to the federal level. State and local governments in many cases have
become administrative branch offices for the implementation of national
policy. There has been a "significant loss of local control over gov-
ernmental decisfzns and actions despite large increases in local
budgets and in the number of local government employees.' (State of
California, 1970) '

Grant-in-aid categorical federal programs have increased
fourfold between 1945 and 1972 (Thompson, 1973). There are now over

600 separate federal departments, agencies, and bureaus administering,
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monitoring, and deveivping regulations and guidelines for over 600
separate programs. In response to federal programming, the administra-
tive and accounting functions of local governments have increased tre-
mendously in both volume and complexity. In meny cases, the local
capacity to initiate policy relevant to local problems has correspond-
ingly decreased.

Policy makers of all political persuasions have become
alarmed at the inefficiency and ineffectiveness of the current system
of federal, state, and local relations. There has been a growing
effort in the past ten years to reverse, or at least slow down, the
current trend towards federal dominance. This effort to decentralize
(termed, émong other things, the "“New Federalism') has had a limited,
yet significant, impact on the composition and functions of state
and local governments. The following will analyze the current state
of "federalism'" and its implications for the future of state and local
governments.

The federal domestic program spending inventory for the
remainder of this decade is likely to comnsist of four major funding
patterﬁs: (1) general revenue sharing; (2) grant consolidation (sometimes
referred to as ''special revenue sharing'); (3) bloc grants; and (4) cate-
gorical program funding (categorical funding most likely will account for
75% of alli federal funds spent on domestic programs ror tne remainder of
this decade) (National Academy of Sciences, National Academy of Engineer-

ing, 1975). These four federal funding approachs, as we shall see, have
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important implications for state and local governments. Local govern-
ments, in particular, must considerably upgrade their planning, manage-
ment, evaluation, and policy-making capacity, if we are tp rebuild a

balanced, three-tiered federal system.

A. GENERAL REVENUE SHARING

General revenue sharing (the State and Local Assistance
Act of 1972) has had a limited impact on the decentralization of federal
power. Revenue sharing was passed by Congress for various reasons; it
contains two baéic gssumptions, however, that influence the distribution
of power in our gévernmental system. The first assumption is ideoloéical
or political and stems from widespread dissatisfaction with the
performance of large centralized goﬁernment. It assumes that government
closest to the people is best, and thatvprivate citizens and their state
and local govérnments should have more freedom to come to grips with their
own problems, The second assumption is managerial, and stems from a
powerfﬁl trend in managément theofy towards decentralization to promote
maximum efficiency and effectiveness. |

| Tﬂe final version of general revenue sharing was the result

of exceedingly complex congressional compromises.‘ The final bill was
supporfed by a Republican president, a Democratic cdngress; and most of
Americal's mayors, govertiors, and tounty offivials; a'l had different
reasons for doing so. |

The strongest suppé@tersbfcr general revenue sharing were
the mayors of large cities who wére facing a financial squeezé of rising

local property taxes and funding shortages. They were organized into
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increasingly powerful cbalitions, including the U.S. Conference of Mayors,
which-launched a strong lobbying campaign. Supporting this lebbying
effort were the National League of Cities, the National Association of
Counties, and the International City Management Association. These.
organizatiohs and their lobbyists reached every member of Congress with
a plea not only for fiscal relief, but for more control of the actual
expendifﬁrés. | | |

. Governors in various coalitions supported general revenue
sharing, éspecially the 'mo Strings" concept of direét state funding.
The goyérnors felt that states,ﬁad surrehdered a great deal of fiscal
and policy—making indépendence through federal categorical grants. Their
support centered -around stréngthening the position of state government
in relation to federai and local jufisdictions.

‘ Liberais in Congress supported revenue sharing because

6f the potential fiscal relief fér their constituent communities. Con-
servatives supported it because revenue sharing ailowed for more local
control;.it also avoided further enlargement of the federal bureaucracy,
and marked the shift of policy powers béck to state and local govern-
meﬁt and a pdssible return to traditional federalism.

Many economists, planners, and policy makers were concerned
with‘the‘fiscal mismatch of the errall taxing structure. In 1930, state
and local governments collected more income tax than the federal govern-
ment. By 1970, the federal government collected two-thirds of all téxes

in the United States, and although 37 x:ates have enacted an income tax,
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the federal government now receives 90% of all income tax collections
(Thompson, 1973). Spending and control of fiscal resources moved to
Washington.

The Great Depression and World War II provided impetus for
further centralization of governmental functions in Washington. States
and local governments surrendered more authority:

We must also remember that the growth of the

federal role in social and economic affairs proceeded

against the main current of American ideology, which

champions state and local prerogatives. The collapse of
the state dole in depression times, the recognition of

problems which states could not handle, and the recog- -
nition of social and economic inequities all contributed

to a logic for federal expansion which rested on necessity

and on efficiency. In each expansion that logic was pitted

against state and local prerogatives (Hunter, 1974).
Washington and the federal executive branch grew tremendously. For
example, in 1972 the State of California had almost twice as many federal
employees (377,000, not including military personnel) as state employees
(217,000) (Kimmelman, 1974). The federal payroll has become a major
economic factor for many communities other than Washington,iD.C.

With the predominance of the federal spending power and
the near monopoly of the federal government on the income tax, states
and local jurisdictions are presently in critical fiscal condition and
dependent primarily on regressive sales and property taxes. Between 1946
and 1968, states and local communities multiplied their spending six and
a half times and their debt seven times, but only increased their total

tax collections five and a half times (Congressional Research Service,

1971). This decrease in state and local taxing powers and a concurrent
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fourfold increase in federal categorical funding led to a situation where
a new policy was clearly needed 'which would effect a realignment of’
federal, state and local relationships that would permif essential
national interests without undermining the state and local capacity and
will to govern" (Kimmelman, 1974).

Revenue sharing became a tool of that needed policy.
Revenue sharing is not a new idea--it was first mentioned in Thomas
Jefferson's inaugural address of 1805. He urged a form of revenue sharing,
or what he qalled "just repartition“ of federal revenue among the states
for the ”prémotion of canals, roads, arts, education and other great
objects within each state." The first implementation of the concept
the Surplus Distribution Act of 1836, which provided revenue sharing
dollars amounting to some $28 million.

Recent history shows that the concept of revenue sharing,.
or 'tax sharing,'" was included in both thelRepublican and Democratic plét—
forms in 1964. Walter Heller, President Kennedy's and President John;oﬁ's
chief economic advisor, and Joseph Pechman of the Brookings Institution
recommended a revenue sharing plan in the early 60's. The'tremendous
costs of the Viet Nam war prevented the Johnson Administration from
implementing the concept. Revenue sharing finally become a 1egislﬁtive
package under President Nixon's 'New Federalism' proposalsvof 1971.

Congressional support was strong. A Gallup Poll of'1971
reported 77% of Americans were in favor of the revenue sharing concept
(Thompson, 1973). When the proposal reaéhed Congress, a siZeable

majority seemed to favor the idea; however, the chairman of_the House
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Ways and Means Committee opposed the concept and provided the first major
roadblock for passage. After 18 months of intense lobbying; the House
finally passed a bill. The House version had a distribution formula
which favored high-population industrial states.

The Senate also passed a revenue sharing bill, but with a
substantially different allocation formula and fewer nstrings." The
Senate formula favored low—income rural states. Both House and Senatg
formulas accounted for (1) population, (2) relative income, an&,(S) lo;al
taxing effort. The House added a list of priority expenditure categories
and provided incentives for increasing state personal income taxation.
The Senate deleted both of these provisions.

Finally, it was left to a conference committee to iron out
the differences of House and Senate‘formulas. A unique and totally polit-
ical solution was reached. Since a compromise could not be .reached,
House and Senate conferees agreéd to accept both formﬁlas, and allowed
each state's allocation to be aetermined by whichever was highest. Other
comﬁromises finally resulted in the final State and Local Assistance Act
of 1972.

1. Implementation of the State and Local Fiscal Assistance
Act of 1972

Under thé terms of the State and Local Fiscal Assistance
Act of 1972, a total of $30.2 billion will be allocated over a fiVe—Year
period (1972—1976)L> One third of the total is allocated to counties,
townships and Indian tribes. There are no restrictions on state funding.

The local allocations are to be used for "high priority expéhditufes,”.
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as determined by Congress. Those priorities are: (1) public safety,
(2) environmental protection, (3) public transportation, (4) health,
(5) recreation, (6) social services, (7) financial administration, and
(8) libraries. There are no limits on local expenditures for capital
expenditures.

General revenue sharing does have strings, but they are
very loose and allow for a great deal of discretion and flexibility at
the state and local levels. Repbrting and auditing requirements are mini-
mal. All state and local jurisdictions are required to spend funds
24 months of receipt. A minimum of paper work or red tape is required,
"planned" and '"actual use' reports are the only significant requirements.
General revenue sharing thus became an important experiment of decentrali-

zation and a test for the '"New Federalism."

2. Fiscal Effects of General Revenue Sharing

Local governments applied 57.5% of their first year's
revenue»sha;ing doilars towards new spending (mostly for capital con-
struction and capital improvements). Forty-two and one-half percent of
local general revenue sharing dollars were used for substitution pur-
poses,’ which included substituting for withdrawn federal categorical
programs, offsetting a local tax increase, program méiqtenance and
avoiding_further municipal debt. Larger jurisdictions were more likely
to use more dollars forx substitution purposes than small jurisdictionms.
Smaller communities spent the“bglk‘pf their first year's revenue sharing

allotment on one-time capital expenditures (Nathan, et. al., 1975).
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A study of communities in New Mexico exemplifies the
national trend for first year general revenue sharing expenditures. New
Mexico's largest city, Albuquerque, used 70% of its initial allocation
for salaries of existing personnel ($4 million for a salary increase for
firemen, and $1.5 million to train and pay for new policemen). Small
communities, on the other hand, bought' equipment. Des Moines, New Mexico,
spent all of its funds on one tennis court. Artesis used two-thirds of
its allocation to dig a water well. Portales spent it all for one
Caterpillar tractor, while Jémez Springs (population 356) invested in a
"radar gun' (perhaps to generate future revenue) (Cornelius, 1974).

Buying "gadgets' was not that uncommon for small governmental units across
the country.

New data show that in fiscal year 1974, there was a
significant decline in the use of revenue sharing funds for new spending
by local government--45.1%--(Nathan, 1974). With rapid inflation and the
recent recession, revenue sharing expenditures will be more directed
towards substitution purposes. Cities have become increasingly
dependent on general revenue sharing to meet day-to-day operating and
maintenance costs.

The fact that most of general revenue sharing has been used
as a substitute for funds which would have been obtained from other
sources does not indict the original concept. One must remember that many
of the original proponents of revenue sharing were supportive of a fiscal
bail-out for-cities, and for reducing local tax pressures. These sup-

porters were not necessarily interested in more local control or new

-136-




w T T

e e e A i

programs. General revenue sharing has relieved or, more likely, postponed,

the urban fiscal crisis.

Many large local jurisdictions suffered from the so-called
pincer effect (Nathan, 1974) Whether by design or coincidence, general
revenue sharing dollars were first released during President Nixon's FY
1974 budget cuts and fund impoundments. This created a situation in which
revenue sharing and concurrent budget cuts gave an impression of large
amounts of new funding for new programs. This brought a great deal of
attention to the state and local budgeting process, and raised expecta-
tions for new dollars. The expectations, in many cases, were false.

Many policy makers and researchers were very critical of this dilemma.
Providing new funding under the rubric or

improving local decision making and then cutting categori-

cal funds shortly thereafter is tantamount to forecing

local governments to base future local decisions upon
past Federal actions, i.e., past Federal programs and
their clientele may well force local govermments to
continue those programs which were previously encouraged

by the Federal government (Heiss, 1974).

The above statement was all too true in many cities, as
revenue sharing funds became replacement dollars for cutback federal
programming. This greatly affected the decentralization and local

determination of revenue sharing expenditures.

One way of measuring the impact of general revenue sharing

is to examine its actual use with the aid of broad expenditure categories.

The following table shows the tendency towards educational spending at the
state level, while local jurisdictions emphasized public safety (Congres-

sional Hearings, 1975).

=137~




Table 1

Use of Revenue Sharing Funds Reported by State and Local Government
(through 6/30/74)

All Jurisdictions State Local Gov'ts
1. Public Safety ‘ 1 23% 1% 36%
2, Education 22% 57% 1%
3. Transportation 15% 8% 19%
4. General Government 9% 6% 11%
5. Environmental Protection 7% 2% 10%
6. Health 7% 7% 7% ,
7. Recreation & Cultural
Services 4% 1% 6%
8. Social Services for
Poor and Aged 4% 7% 2%
9. Financial Administration 2% 1% 3%
10. Housing & Community :
Development 1% 1% 1%
11. Libraries 15% - 1% \
12. Economic Development 1% - 2% .
13. Corrections - 1% -
14. Social Development -- -- --
15. Other - 4% 9% 1%

3. Distributional Effects

The final distribution formulas of the State and Local
Assistance Act helped to equalize the fiscal capacities of rich and poor
states. Congress recognized that governmental units have different needs:

and different fiscal capacities. The general rule was that low fiscal
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capacity governments (those with low per capita personal income) should
be allocated relatively more than those with high fiscal capacity (high
per capita personal income) (Mérriam, 19%5).

One provision in the act has had a profound distributional
effect: '"No county>area or local government can receive 1e§s than 20%
or more than 145% of the average per capita payment to local governments
in the State.'" This provision shores-up very marginal units of
government. Thousands of midwestern townships, that previously had
only road-building and maintenance responsibilities, were given 'gifts of
new money with no traditional authority to spend it beyond highway-related
problems. In the small communities, the revenue sharing allocation merely
provided fringe benefits (radar guns and tenmnis courts). A New Mexican
small town's mayor said: '"We'll take it if they're going to give it to
us. We really don't need it, but we may as well be spending Federal
money" (Cornelius, 1974).

Larger cities were penalized by the 145% ceiling of the
same provision. Cities like Newark and Detroit, with low resident incomes
and high local taxes, were especially hurt by the provision. There is now
a strong lobbying effort to remove the upper ceiling. Many of those
original supporters who were concerned about fiscal relief are pressing for
a new distribution formula entirely, and, in some cases, sonsiderably More
federal control of expenditures.

There is no provision in the distribution. formula for
funding regional or-metropolitan forms of government. Supporters .of these
governmental reform movements are especially critical of the shoring up

effect of the lower 20% floor of the distribution.formula. This 'tends:
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to prop up certain duplicative, obsolete and/or defunct units of‘govqrnfg
ment--especially townships with very inaqtive governments," according to
the Advisory Commission on Intergovernmental Relations (Mefriam, 1975).
Movement towards consolidation of local govérnmental units can be
hampered By increasing the spending capabilities of smaller obsolete
units.

General revenue sharing is currently up for congressional
renewal. Much of the testimony concerns the distribution formula. Sig-
nificant changes in the formula, and more federal strings could jeopardize
the political decentralization principles touted by many of the original

S

supporters of general revenue sharing.

4, Political Effects of General Revénue Shafing,

The political effects of general revenue sharing are dif-
ficult the measure and controversial. Groups like the Center for Community
Change regard ''the initial rhetoric about return of power to the people

‘as hogwash!" (Wall Street Journal 1975). National civil rights~groups

have complained bitterly about the lack of enforcement for c1v11 rights
and antibias requirements. The "conceptual goals to allow people to. work
at solving their own problems and brlnglng gOVernment back to the people
are not being achieved," accordlng to another study (Cornellus, 1974)

The Brookings Instltutlon (Nathan, 1975) reports somewhat
more favorable political effgcts, based upon thelr sample of revenue
sharing recipients. Acco;ding to gheir analysis, the impacf of general

revenue sharing on federal decentralization depends on answering two major
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questions;§ (1) does.it cause more competition in, and raise the
promingncc‘pf statc and local budget decisions; and (2) does general
rcvenue sharing '"enhance the role of general officials as opposed to
functional specialists?'" (Are decisions made more by elected state and‘f
local officials, rather than by technical specialists within various
administrative agencies?)

In over one half of the jurisdictions studied, the Brookings
Institution reported that general revenue sharing stimulated more
competition and more citizen involvement in the budgeting process. This
new activity varied considerably in its nature and its overall impact.
Many jurisdictions held special public hearings and open budget review
ééssions that were well-publicized and well-attended. In many communities,
interest groups prebsured elected officials to allocate general revenue
sharing d&llars to their favored programs, thus Jtlmulatlng further public
involvement‘in the decision-making process.

B Thefe is then some evidénce tﬁat genéral revenue sharing
had a fa;orable decentralizing effect The Brookingé feport is clearly
the most optlﬁlstlt of the studles concernlng the polltxcal impact of
general revenﬁé sharlng; but even the Brooklngs Institution (Nathan, 1975)
heaV11y quallfles the1r ron,lu51ons w1th the follow1ng three statements
ey ”Such deveIOpments appedr in some places, but not others, with no
dpparent pattern” (7) ”The changes may not have a "uutaLne effect"; and,

most lmportantly, (3) "It would be wrong to characterize the observable

effects to date of revenue shqung on state and local budgeting pruceases

’

as deeply 1mportant where they have occurred or as perva51ve in terms of

their overall national impact."
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.The experience in Denver, Colorado supports many of the

Brookings' conclusions (Heiss, 1974). The aim of Denver's first plan was

to allocate all the first year's general revenue sharing allacation ($23

million) for capital improvements. At the time the mayor announced his al-

location plan, there was a concurrent and significant cutback in certain

federal categorical funds for social services. Public citizens and social

service constituent groups launched a highly visible lobbying effort to con-

vince the mayor and city council to reallocate general revenue sharing
funds for social services. A Denver Citizen's Advisory Group was formed,
and extensive public hearings were well attended. Eventually, citizen
pressure prompted the expenditure of $2.5 million for social services.

The activity was extremely short-term, and highlights
general revenue sharing's lack of sustained impact. Denver's operating
budget dwindled so rapidly with ”sfagflation” and an eroding tax base,
that by the second year of general revenue sharing, almost the entire
allocation was used for existing program and maintenance costs. Revenue
sharing funds for social services were drastically cut. Citizen input
and competition for revenue sharing allocations were non-existent. The
Grant Advisory Council was completely disbanded.

By 1976, Denver's operating budget had become dependent
on general revenue sharing dollars just to balance a very tight budget.
Elected officials drastically underestimate their dependence on these
funds, and have very few funding alternatives if Congress fails to extend
the State and Local Assistance Act. The Denver situation is very similar

to that of middle and large-sized cities across the nation.
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The same lobbying efforts, so visible in 1972, are gearing up for another
full-scale campaign in Washington. This time, however, Congressional
rhetoric wiil center almost entirely aroung urban fiscal relief versus

the political decentralization ideals of the '"New Federalism."

B.  GRANT CONSOLIDATION (SPECIAL REVENUE SHARING)

Regardless of its final impact, general revenue sharing
does signify a deliberate and important change in the method of allo-
cating federal dollars. There are other important changes, all of which
call for increased policy leadership, and increased planning and manage-
ment capacities at the state and local levels 9f government. Grant
consolidation, or decategorization, is one type of adjustment in the
prevailing pattern of federal expenditures. This adjustment may well
have more impact on the decentralization of our federal-state-local
system than general revenue sharing.

Grant consolidation was coined ”speciai revenue sharing'
by the Nixon Administration in 1973. In that year, the administration
proposed tc consolidate 70 categorical grant programs into four special

revenue sharing programs. The term, special revenue sharing, led to some

immediate confusion and false expectations; it did not provide for increased

federal assistance as many thought. Despite its title, it is solely a

grant consolidation effort, rather than a new source of revenue. Grant
consolidation if correctly designed, can streamline the administrative

process by combining existing formula grant programs into broader

areas of national concern, while cutting away the red tape of multiple

regulations, guidelines, and reporting requirements.
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Clecarly, somc consolidation is needed. The Department of
llealth, Lducation and Welfare, for example, administers over 300 pro-
grams--54 of these programs overlap each other, and 36 more overlap
programs of other federal departments. For those 300-plus highly pre-
scriptive programs, there are 1,200 pages of regulations printed in the

Federal Register, each page leading to an average of ten more pages of

interpretive guidelines (Spencer, 1973). It is no wonder that the
traditional planning function of state and local social service agencies
is basically vreactive, responding to and interpreting this confusing
maze of federal program mandates. Under this categorical system, real

and creative planning and policy initiation has often been secondary to

compliance with the Federal Register.

Evaluation and resaa;ch functions of state and local
agencies have also suffered under the categorical approach. Often these
functicns are merely.redundant and duplicative accounting procedures
mandated by separate grant authorities at the federal level, vigorously
enforced by administrators touting the virtues of the accountability
ethic. The problem, of course, is that the current federal system of
categorical aid is itself unaccountable--politically, managerially, and
electorally.

This is not to discount the need for some federal categori-
cal programming. Clearly, as we shall see later, the wholesale elimi-
nation of these programs would endanger principles of our federal system.
The problem, as we said previously, is one of balance. The explosisn of

new federal categorical programs during the 1960's created an unbalanced

~144-

D P g




system. New efforts at grant consolidation ﬁay restore balance, and allow
state and local governments to plan creatively for the needs of their
constituents--aided by, rather than hindered by, federal financial support.

The Comprehensive Employment and Training Act (CETA),
the Housing and Community Development Act, and the Title XX Amendments to
the Social Security Act are all recent grant consolidation initiatives.
The major purpose of these consolidations is to provide state and local
governments the flexibility to meet the special ne’ > of their consti-
tuents. Administrative discretion, and increased state and local
authority are mandatory in such a process. Increased flexibility and
discretion imply a concomitant need for increased competence and expertise.
That has become the major challenge for state and local governments with
the advent of grant consolidation and general revenue sharing. Building
the capacity of state and local governments to plan, manage, and
evaluate has also become a major new federal policy.

6

Grant consolidation and general revenue sharing can compli-
cate the local management of competing demands and, thus, the entire
functioning of the local political system. Under CETA, Title XX, and the
Housing and Community Development Act, elected officials and their admini-
strative cadre must make conscious, political, distributive decisions
which were previocusly determined by highly prescriptive federal guide-
lines. In a sense, the heat is on local elected units of government.
In some cases, ''local political leaders will feel the absence of the
federal scapegoat' (National Academy of Sciences, National Academy of
Engineering, 1975), especially if they are not equipped to handle their

available discretion adequately.
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Local authority under CETA, for example, 'presumes a
policy research capability, an ability to conduct labor market research
and needs analysis, a statistical information base and trained personnel
who can understand the technical planning required (National Office for
Social Responsibility, 1975). Few communities have this capability, and
are unable to take advantage of the flexibility of the CETA program:
"Preliminary indications suggest that despite the change from federal to
local ad ‘Jistration, the methods used in delivering services, the con-
tent of the program and the clients being served, have changed very
little."

The same problems exist with other grant consolidation
efforts, especially the Title XX, HEW program. In some cases, however,
aggressive and skillful p;anners and politicians have seized the initia-
tive and bridged the traditional gap between available discretion and
actual performance. One of the major problems in this new setting of
sharply incfeaséd state and local responsibility is the fact that, 'the
planning process is not effectively integrated with the political states
of decision and implementation' (National Academy of Sciences, National
Academy of Engineering, 1975). Planners have worked for too long in the
politicallylneutral confines of administrative agencies under the federal
categorical system. A decentralized system of goverhhent necessitates the
4 politicization of the ulanning process if planning is to maintain its
effectivéness and credibility; conversely, however, planners must account
for political realities of bargaining, negotiating, and arbitrating

competing demands for increasingly scarce resources. A major
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recommenda;iqn of the,study‘by the National Academy of Sciences and

the National Acadeny of»Enginggring (1975) is’to'develop techhiﬁues whiéhﬁ
"mesh planning and management skillg with the political decision-making
system."” Grant consolidation and general revenue sharing may;proyide

opportunities to upgrade these needed skills.

C. ~ BLOC GRANTS
Bloc grants do not necessarily involve grant consdlidatién;
they represent a legislated approach which attempts to minimize federal
intervention, while maximizing opportunities for states to set pfioritieS"
and assume responsibility for managing programs. The LEAA bloc grant
program 1s the prebursof to more widespread use of the bloc grant ap-
proach. This provided states with a great deal of discretion and very °
generous appropriations. The program was intended to:
(1) encourage states and units of general local fovern-
ment to prepare and adopt comprehensive plans based upon
their evaluation of state and local problems of law
enforcement (2) authorize grants to states and units of.
local government in order to improve and strengthen law
enforcement and (3) encourage research and development
- directed toward the improvement and the development of new
methods for the prevention and reduction of crlme and

the detention and apprehension of criminals (U.S. Longress
1972, p. 3).

Ca
Like grant consolidation and forms of revenue sharing,_the
success of the bloc grani program is contingent on the planning, manage-
’ment, and eya;ugtion capacitie; of state agd 1ocgl governments. The LEAAT
progran partlcularly in its edrly years, found that capacity lacklng

Severe cr1t1c1sm hab been leveled at the neglect of comprehonblve pldnnln

especially at the state level:
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In most of the states surveyed, the development of
the annual comprehensive plan was a lengthy, time consuming
process which frequently did little to improve the
distribution of the action funds or to make the program
effective. . . . The states tended to go to two extremes.
Some developed overly detailed plans which in effect
precluded localities from their own priorities by
requiring them to fit into one of the states preferred
categories. Others avoided planning responsibilities
entirely by filing plans which were so general in nature
that almost any subsequently submitted proposal could be
tailored to fall within the plan (National Urban Coalition,
1975).
The above statement could actually be an indictment of most planning at
the federal, state, and local levels. Rarely is that all-important ba-
lance reached between specificity and precision on the one hand, and
generalities and flexibility on the other.

The LEAA bloc grant program has also been criticized for
poor cecordination, inadequate funding for planning activities, and for
a lack of program evaluation throughout the program (National Academy of
Sciences, National Academy of Engineering, 1975). Interestingly enough,
the program has been severely criticized for the over-reliance on outside
consultants. (U.S. Congress, 1972). Overdependence on consultants does
not lead to capacity building; instead, it often delays the creation of
internal program competence. The success of the bloc grant approach,
as with the other approaches we've mentioned is contingent on the com-
petence of the state and local governmental jurisdictions. This is not
to say that in some cases competence is lacking--many of the '"best and
brightest'" p’anners and managers are at the state and local levels of

government. There is also ample evidence of the need to direct some of

the capacity building efforts back toward the federal level.
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D. FEDERAL CATEGORICAL GRANT PROGRAMS

While changes in federal funding patterns will occur, the
basic reliance on categorical grants probably will continue (75% of
federal domestic program spending through 1980). The major purpose of
categorical grants has been to encourage state and local governments to
provide more resources to a particular activity for whieh they were
historically responsible, but which they were not supporting adequately
to satisfy objectives of national policy (Ecker-Racz, 1970). The use of
categorical grants attempts to stimulate a minimum level or standard of
program operation in particular functions in every state. States and
local communities are encouraged (not obligated) to buy this form of a
federal-state-local partnership.

Project grants and formula grants are both typés of
categorical aid. Formula grants are distributed on the basis of a
statutory formula. State and local units of government are entitled to
these grants, based upon legislated criteria such as overall population of
a jurisdiction, average per capita income, and numbers of persons with
special problems. Governmental units, in a sense, have a "right" to
share formula grant monies. Formula grants represent a uniform federal
approach to raise the level of service of specific state and local programs.

Project grants are designated for specific problems, are
not uniform, and depend more on state and local initiative. Project
grants are awarded on a competitive basis from administrative levels of
the federal government. As designhated by legislation, federal admini-

strators may use their judgment in awarding project grants. The
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distribution of this direct form of categorical funding is dependent on
the state or local government's initiative in applying for these funds.
Larger and better-staffed states and cities have gained the upper hand in%
obtaining project grants because of their mastery of a new art form within-
the categorical funding system called "grantsmanship" (EckerQRacz,’197O){
This refers to the ability to comprehend complex series of federal guide-
lines, and to produce detailed proposals for expenditure of grant monies.
Many communities, especially smaller ones, are increasingly dependent on
consultants who are experts at grantsmanship. - This form of federal
assistance is not apolitical at the administrative level regardless of-
guidelines and objective criteria; influence from a strong congressman

or even a key administrator has often determined the eventual award of
grant monieé; regardless of merit.

Categorical grants-in-aid, as we mentioned, -have been
severely attacked for their unmanageability. There are, however, some
important arguments for their retention as a form of federal assistance.
Equalization and redistributicn of resources has always been an important
federal responsibility. Categorical grants (both project grants and

formula grants)are tools of equalization. Equalization here refers to

-l

those features "which are intended to.recognize that some states or some
communities need or ought to have more help than others in providing a

desirable level of service in the function for which the federal or state {
grant is being made" (Ecker-Racz, 1970, p. 174). This form of equalization

is voluntary; state and local governments have the right to reject federal
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funds. Each state and community must still determine the overall

extent of program iﬁterveution. Federal categoricual grants do, however,
promote a minimum leﬁel of service in some cases, and also seek cumpati-
bility with essential national objéctives. The scope of those nationai
objectives and the degree of local and state compatibility are the sub-
jects of politics, and the reasons for constant adjustment of the federal-
state-local system. |

Some categorical funding can be justified by the appro—x..
priate federal responsibility of ensuring equity. The federul governmenf
has constitutionai obligations "to protect groups suffering discrimination,
poverty or other forms of deprivation" (National Office of Social Respoﬁéi;
bility, 1975). Other forms of categorical funds may attack problems thart
go beyond one state, thus accounting for externalities. The promotion of
basic research to solve national problems is also a function of many
categorical programs. This includes the direct funding of demonstration . .
programs at the state and local level.

The problem is not necessarily the intent of each of the
federal categoxrical programs, but the massive proliferation of them, and
the resultant inefﬁiciency and confusion of purpose. In recent years,
categorical funds élso have becone narrower and narrower, and the funding
for each has, in many. cases, decreased (Spehcer, 1973, p. 10. This has
created a confusing paradox wherein many categorical prugrams proclaii

grand purposes, e.g., ''to prevent and control juvenile delinquency acress

the nation," are given extremely limited resources ($10 million -nationeliy),
g "

and then narrowly prescribe program interventions by a complex series of

.guidelines.
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General revenue sharing, grant consolidation, and bloc
grants, represent changes in the traditional patterns of federal funaing.
llowever, state and local governments must still plan for the constructive
use of categorical funds from the federal level. To integrate this
four-pronged system of federal aid effectively is a major challenge for
state and local government.

Changes in the federal government have directly affected
the operations of local government. What must be remembered is that cities
still generate nearly two-thirds of their own total revenues and depend
more on state government for revenue than on the federal government
(Lineberry and Sharkansky, 1974, p. 194). Concepts like capacity building
and youth services system development then, must be directed towards the bet-
ter use of existing local and state resources as well as federal resources.

III. RELEVANCE OF ORGANIZATIONAL AND INTER-ORGANIZATIONAL THEORIES:
THE SEARCH FOR A METHOD TO MANAGE COORDINATION

In the course of discussing the youth services systems
idea with a variety of grantees and other interested persons, it became
apparent that we were all improvising answers when it came to the question
of coordination, and of building "linkages'" among youth-serving crgani-
zations. The air was filled with models, sure-fire structures of uniform
relevance in any situation, dissenting views, and the perennial--and often
well-founded--views of local persons that their case was somehow unique.

The frustration produced a search for views of organization

which might shed light on or support various recommendations, and
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ultimately led to a theory of coordination which both took into
i

account the complexities of the matter, and was amenable to measure-
ment. A systematic experimental approach to the business of coordination

was desired.

A.  THEORY BACKGROUND

Organizational and interorganizational theories proVide
ideas of relevance to the coordination problem. The youth services system
concept can be seen as anbapplication of general systems theory to the
goals, organizations, and processes of local youth development and
delinquency prevention efforts. The Systems approach provides a series
of principles, perspectives, and eventual prescriptions for the management
of organizations. It is a means to an end and can be applied to any set
of goals.

The Office of Youth Development used the youth services
system concept to accomplish the broad goals of the Strategy for Youth
Development. The YSS concept was promoted for two major reasons,
as has béen mentioned: (1) local government needed a mechanism to better
plan for, manage, and evaluate its services--in this case, programs
serving youth; and (Zj a systems approach could help correct the myriad
of interrelated problems that appear to cause delinquency and interfere
with youth development. (The section on the Strategy describes the nature

nf many of these problems.)
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1. The Idea of Systems

Systems theory is rooted in the biological sciences (nervous
system, circulatory system, glandular system, etc.). A system is a "unity
consisting in mutually interacting parts' (Ackoff, 1959), or the '"totality
of elements in interaction with each other" (Bertalanffy, 1956).

Everyone has an idea of systems; systems is a way of seeing
things as in some way connected. A simple examplanation is that the
pipes and fixtures and tubs and sinks in a house are referred to as the
plumbing system or water system. All the pipes and valves, sinks, faucets,
and water heater are somehow connected together so that we perceive them
as a single whole: a set of parts which are cownnected or interrelated
in such a way as to form a whole.

The house's plumbing system isn't the whole system. Water.
comes in from somewhere, sewage goes out to somewhere. There is a larger
system, including water and sewer mains, water and sewage treatment
plants, the watershed, and rain. For most practical purposes, we don't
look at the whole system. Householders assume that water will come in
and sewage will go out and worry about what's inside the house. If a
faucet drips, no one goes up to inspect the watershed to look for the
problem. We draw boundaries around the part of the system most relevant
to a given purpose at a given time. But we know that there are relevant
things outside that boundary: the water might stop coming to the house.
We can draw a somewhat enlarged definition of system: «a system s a
combination of two or more parts which interact or are related in such
a way to form a whole, and the whole itself is interacting with some

largexr envirowment. It could be graphed like this:
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ENVIRONMENT

, \ | SYSTEM

Or, in the case of the house plumbing system, like this:

PLUMBING

PLUMBING

i The interconnections aren't all mechanical. The house's
plumbing system is connected to the habits of the persons who live in the

house. Who gets the shower first, whether the dishwasher and the clothes
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washer can run at thc same time, who does the dishes, and when the lawn
is watercd are all somehow tied to the house's plumbing system. These
habits form a system of their own, a system of behavior rather than:a
#system of pipes and valves. The system of habits is tied to yet largexr’
systems: who gets the shoﬁer first may depend on when Mom has to get to

work or when Junior has to get to school. Some of these connections' could

be traced out as follows:

WORK

ROUTINES

WATER HOUSE

HABITS PLUMBING PLUMBING

SCHOOL

ROUTINES

These connections of habits and routines have been pointed
put because, generally, they are harder to see than mechanical or physical
connections. The connections between the hot water heater and the shower
faucet can be traced by following the pipes; the connection between the
shower faucet and the wage earner's disposition upon arriving at work
is less concrete and more difficult to trace, but no less real.

For our immediate purposes, two characteristics of systems

are especially relevant. One characteristic of systems is that changes or
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events in one part of Lhe system have consequences in other parts of the
system. If the hot water heater stops working, no hot water flows from
the shower faucet, the wage earner arrives at work grouchy, and co-workers
are offénded in some way or another. It is easy to anticipate the im-
mediate effect of the water heater's breaking dowh; the‘more distant
effects are more difficult to anticipate. The wage-earner's disposition
doesn't depend on the shower alone, but also on breakfast or on whether
or not there was a traffic jam on the way to work. The consequences
throughout thelsystem of a change in one part of the system may be
difficult to see or to anticipate.

The second important characteristic of a system is that
the system, as a system, has effects of its own, over and above the
effects of the parts of the system. A water shortage in summer cannot
be explained just by looking at the way the Joneses use water or how the
Smiths use‘water, or at the rainfall, or at the water plant. '"Shortage"
is a product of the system as a whole. When trying to fix some problem,
the systeﬁs ﬁiew suggests a look at the system as a whole, as well as
attention to the parts. The problem may be a '"systems effect."

These two characteristics of systems--that changes in one

- part will be reflected in other parts and will not always be easily

anticipated, and that the system as a whole has effects over and above
the‘effécts of its parts—¥require that we be careful in drawing the

bouﬁdaries~agouﬁd the system we want to look at. If the boundary is drawn
too narrowly, we may overlook important considerations; ifythe boundary is

drawn too broadly, the problem will be too complicated to solve. At any
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given time, the usefulness of the system boundaries we draw should be

judged according to how well they help us to explain what is going on.

2.  Youth Development in a Systems Perspective

Youth development in its various aspects can be seen in
terms of systems. Where we draw the system‘boundaries, and what we see
as a consequence, can make a great difference in what we conclude about
the nature of the youth problems and needs.

Individual youth can be viewed as systems of thoughts,
perceptions, emotions, and physical parts and functions, all changing
and interacting with each other. Some perspectives on youth devélopment
focus very narrowly on the characteristics and behavior of individual
youth, and tend to give little consideration to the interactions of youth
with their environments. From the point of view of OYD's Strategy, this
system boundary is drawn so narrowly that it is oftem misleading; inter-
actions of youth wifh their environments must be given more atténtion

than has been the case in the past.

YOUTH =» ENVIRONMENT

Classrooms, families, peer groups, work settings, courtrooms,
and service component programs such as counseling programs can be viewed
as systems, in which youth and important others are interacting with each
other in a pattern of recurring activities. Some views of youth develop-

ment focus narrowly on these immediate settings in which youth are found,
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drawing the system boundary close around them. Personal interactions.
among youth, between youth and teachers, and between youth and judges
receive attention. Concerns with teaching methods, counseling methods,
supervision methods, and courtroom procedures are examples of this per-

spective. Various types of training frequently are employed in an attempt

to improve interpersonal interactions in these settings.

! TEACHER/CLASSROOM |

EMPLOYER/WORK
SETTING

JUDGE/COURTROOM |

Additional understandings are gained by drawing this soume-

what broader boundary, and considerable ressurces currently are devoted
to work in these settings. At the same time, it must be recognized that

these smaller-scale settings interact with each uther, and with their
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environments. A teacher's acts and what consequences those acts have
may be partly understood by examining the interaction of teachers and
students in classrooms. There are also powerful forces from outside the
classroom which bear on what happens in the classroom. '"Teacher" is a
persofi, but is also a4 role, played in dccordance with the expectations of
other school personnel, of teachers as a professional group, of families,
and of other youth program workers, played in accordance with a set

of laws and policies and standard practices, and played within the limita-
tions of budgets and physical facilities. There are powerful forces
acting on what happens in the classroom, the courtroom, the counseling
program, the work setting, and the family. Exclusion of those forces from

cohsideration leaves the analysis of youth development incomplete.
SCHOOL
_ y >
CLASSROOM

&
' pA
A > COURTROOM
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Schools aﬁd school systems, police departments, courts,
welfare departments, employment agencies, and other youth-servicing
organizations can be viewed as systems of staff, clients, resources,
offices, and equipment, all interacting in recurring patterns of pro-
~rams and procedures, and in accordance with policies and habitumal prac-
tices. Within each of these agency-systems, there are topics of con-
cern. In schools, for example, the policies and practices of testing
and tracking or ability grouping have been examined, and under some
conditions have been found to contribute to delinquency. In police
departments and courts, the negative labeling produced by juvenile
justice system processing of status offenders has been the focus of con-
siderable attention. The effectiyeness of job‘development, job training,
and job placement functions in employment agencies has been the subject
of study and activity.

At the same time, these agencies interact with each other;
schools and courts interact with youth who are habitually truant or
troublesome; police and courts interact with youth who have been arrested;
welfare and employment agencies interact with poor youth for whom jobs
are to be found. A class of problems and activities is centered around
these interactions. The agencies are interdependent in other ways as
well. Many of them seek funds from the same sources; they have to decide
what are the needs of each agency to determine what proporcion of the

available resources should go to each and for what purposes.
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For all the agencies, their relationships with thec . l
public, with federal, state, and local funding sources, and with :

1

organizations which make laws and set standards, are important. The

diagram below presents an idea of the interrelationships involved in the !

community.

THE PUBLIC GOVERNMENT

EMPLOYMENT |
AGENCIES

FUNDING SOURCES ‘ EMPLOYERS
THE ECONOMY

The system boundaries relevant to youth development could

be drawn more broadly to account for more factors and parts, such as

federal and state agencies, but for the immediate purposes of this

D

analysis, the above boundary, drawn at the level of a city or county, or
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major sector of a city or couhty, is sufficient. Individual youth; imme-
diate small-scale settings such as the classroom and the family; and
major organizations such as.the schools, police, courts, welfare, employ-
ment agencies, and the local governments have been included. Important
connections between the.community system and, its environment have been
noted. Each broadening of the view has added important understandings of
youth development.

In addressing youth problems and needs, it is necessary

to keep in mind the various system levels involved and the interconnections

among them. It is especially necessary to make the most appropriate-and
moét explanatory choice of boundaries for the analysis of problems, in
order to include the critical factors withouf which the analysis would be
inadequate or incorrect.

Failure to keep in mind the full range of issues has been
the source of misdirsction in youth developmeht. Many programs and con-
siderable resources have been occupied and preoccupied with the char-
acteristics and éonditions of individual youtﬁ. When youth have been
perceived as truant, delinquent, maladjusted, troublesome or~disturbéd,
frequéntly it has been assumed that the problem is within the youth.
This conclusion has lead to a multitude of treatment programs such as
counseling and therapy, all intended to change individual youth. Whilé
it is clear that some youth may be in a coﬁdition which warrants such
treatments, in general they have been overused and inapprbpriatély‘uséd.

and factors in the youth's environment have besn ignored.
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Likewise, many programs have concentrated attention on the
immediate small-scale settings such as the family, the peer group, and
the classroom. Teacher training, family counseling, and the various peer
programs are examples of the work done from this perspective. Again,
there is some validity to the perspective, but it overlooks, ignores,

3
or gives low priority to forces outside those small-scale settings which
can have powerful effects on what happens within those settings. A
program of teacher training undertaken without simultaneous attention to
school law and policy is a questionable effort.

Least attention has been paid to the broader scope of
major organizations and their interaction with each other and with their
environments. It is not hard te understand why this has been so--the
broader questions are more difficult to address because there are more
contingencies and complexities.

While the preoccupation with individual and smaller-scale
considerations is understandable, it is not therefore less distressing.
The larger-scale institutional character of many youth development
problems has been ignored steadfastly. This has not, in reality, made
the smaller-scale ventures more manageable. It has simply made them more
likely to fail, because they fail to take important external forces into
accourtt.

The system of reference--the set of considerations around
which we draw é boundary for purposes of analysis--for youth development
must include the larger-scale issues of the major organizations of cities

and counties, must include the interactions of these major organizations
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with each other, and must include some of the important interactions of
these agencies with entities outside the local system. Within such a sys-
tem of reference, then, greater attention must be paid to the lérger
system-wide issues. If this is done, programs,aimed at smaller-scale
settings and at individual youth can be put in their proper perspective

and applied more appropriately.

3. Organizations as Systems

i

All organizations can be regarded as systems. Thé
following brief exploration of organizational theory will document the
emergence of a systems approach to management.

The study of organizatiomns was dominated for many years
by a '"closed system' perspective. This perspective failed to account
for external or envifonmentai factors and how they influence organizations.
The closed system approach (often called the "scientific" orsthe 'classi-
éal” school of management) was dominated by four major concerns: (1) the
division of labor or work task specialization; (2) fhe echain of command
and delegation of responsibility; (3) the span of control or the number
of subordinates a supervisor can effectively supervise; and (4) the
internal structure of the organization (Scott, 1961). Structures are
logical relationships of functions arranged to accomplish goals.

The closed system approach assumes that: (1) everything in
the organization is functional, (2) all resources are appropriate, (3)
there is elimination of uncertainty, (4) all outcomes are predictable,

(5) the ultimate criterion is efficiency and performance, and (6) the
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organization only incorporates those values associated with goal

achievement (Thompson, 1967). The closed system approach is characterized

by a constant "thrust to routinize, 1limit uncertainty, increase predicta-

bility and centralize functions and controls. . . it is an incessant trend

towards bureaucratization'" (Perrow, 1970).
The closed system perspective for organizations is
essentially obsolete, at least by itself. This approach could only be

applied to organizations which are not affected by outside influences

(almost an impossiblity in modern times), and organizations which have a

very routinized technology. Routine technology, in this case, means:
.. that two conditions are present. . . there are

well established techniques which are sure to work and

these are applied to essentially similar raw materials.

That there is little uncertainty about methods and

little variety or change in the tasks that must be

performed (Perrow, 1970).
Many modern drganizations (certainly human service organizations) are
vulnerable to outside influences, and they have very non-routine tasks
to perform (preventing juvenile delinquency). We should not totally
disregard, however, the principles of the closed system approach to
management. Some organizations still adopt much of the closed system
logic. For example, organizations that process social security forms and
perform other income maintenance tasks can logically incorporate certain

principles outlined by older closed system theorists.. The technology is

fundamentally routine and the program goals are fairly consistent over

" time.

Crganizational theorists had to devélop a better

perspective. An 'open systems' approach to management was needed to
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account for factors other than internal structure and formal organi-
zational principles. The neoclassical or human relations schools of
management provided impetus for a more complex approach. The human re-
lations school recognized that people who come into an organization as
employees bring with them predispositions.and needs generated by the
larger social system. It was concerned with mediating the inevitable
conflict within the organization between employee or human needs and
organizational or structural needs. Studies of informal organization be-
gan to highlight factors unexplained by a closed system approach.
Employee motivation, group.behaviqr, professional loyalty, self-
actgalization, and other soc¢ial-psychological factors began to dominate
studies'of organization; This epproach was a first step toward recog-
nizing influences that the ekfra-organizaﬁional environment has on inter-
nal opera?ions. By acknowledging that employees are not puppets to be
manipulafed by mianagement, it took account of one neglected external |
influence.

The‘approach still overlooked other critical factors afe
fecting goal achievement, notably, general economic conditions, community
sentiment, and interdependence (recognized or not) with other organi-
zatiqns. What still was needed (and to a lerge extent Zs needed today)
was a mixed model, combining elements of the closed system apprqacﬁ, the
human relations movement, and the newer concepts of general systems
theory (the latter providing a broader view of interdependencies with the
organization’'s envirpnment):

The closed-system strategy seeks certainty by
incorporating only ‘those variables positively
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associated with goal achievement and subjecting
them to a monolithic control network. The open
system strategy shifts attention from goal achievement

to survival and incorporates uncertainty by recognizing
organizational interdependence with the environment.
A newer tradition enables us to conceive of the
organization as an open system, indeterminate and
faced with uncertainty but sSubject to criteria of
rationality and hence needing certainty (Thompson,
1967, p. 13).
The above statement recognizes the influence of outside factors on an
organization but also calls for the management of the impact of those
factors to the extent possible.
An integrated systems view of organizations recognizes
the following (Kast and Rosenzweig, 1973, P. 13). An organization is:
1. a subsystem of its broader environment; and

2. goal-oriented--people with a purpose; comprising

3. a technical subsystem--people using knowledge, tech-
niques, equipment facilities;

4. a structural subsystem--people working together on
integrated activities;

5. a psychosocial subsystem--people in social relationships
and coordinated by

6. a managerial subsystem--planning controlling the overall
endeavor.

To understand how an organization operates, or to discover
why it is successful or not, one must thoroughly examine at least the
above six components of an organization.

The following will examine three of the most critical
factors which have an effect on the design and effectiveness of organi-

zations: (1) size (the number of employees affects the operations and

structure of an organization); (2) technology (the characteristic of the
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work within an organization; and (3) the emvirowment (the external

factors and their impact on the organization's structure and function).

a. Organizational Size and Structure

The actual number of employees in an organization can
directly affect its internal structure. Increasing size can be correlated
with increasing numbers of organizational levels or hierarchical differ-
entiation and the number of organizational divisions or horizontal .
differentiation (Blau, 1970).

Greater numbers of employees can increase the need for
internal coordination and thus enlarge the administrative component of
an organization. According to Blau (1970), increasing size leads to
increased internal differentiation (increasing levels of hierarchy, more
functional divisions and subunit sections and occupational specialities as
reflected by official job titles or positions). This, in turn, necessi-
tates a larger administrative apparatus: more managers and supervisors.

The overall effects of increasing size are somewhat con-
tradictory and are also dependent on technological and environmental
factors. For example, if the technology of an organization is routine
(standardized and predictable), then increasing numbers of employees will
affect the complexity and formality of its structure (Hall, 1972). This
relationship between size and structure does no£ hold for non-routine
technology (unstandardized and unpredictable).

In the development of youth services systems, we have
examined numerous relationships between large and small organizations.

In many cases grantee organizations vary their strategies for joint

-169-




endeavors, depending upon the actual size of the linking organization
as well as upun its structure. The number of employees and effect of
that number on structure should be accounted for in collaborative
strategies for joint agency coordination. The interaction between the
variables wf size and technology can lead to a strong determinate of

organizational structure.

b. Technology and Structure

The characteristics of the work itself in an organization
can greatly determine not only the formal structure, but informal
activities, individual behavior, and a number of other factors. Tech-~
nology ''is defined as a technique or complex of techniques employed to
alter materials (human or non-human, mental or physical) in an antici-
pated manner" (Perrow, 1967). More simply, technology refers to those
”methods used to obtain a result' (Scott and Mitchell, 1972).

There are a number of ways to classify different types
of techmology. Thbmpson identifies three types of technology (Thompson,
1967): (1) Zong-linked technology, which involves serial interdependence
and is the sequence of a large number of inter-related tasks (assembly
line); (2) mediating ‘echnology, which is a linking function between
customers and clients who wish to be interdependent; and (3) <ntensive
technology, which focuses a variety of techniques and skills to bring
about a change, aﬁd in which the appropriate technique or skill is
determined by examination of the specific subject at hand.

Increased technical complexity, as found in intensive

technologies or unit or small batch production, can also lead to more
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complex forms of organizational structure. The degree of uncertainty
connected with technology affects structure. Uncertainty, according to
Galbraith (1973):

. . . is defined as the difference between the amount of

information required to perform the task and the

amount of information already possessed by the

organization.

The greater the task uncertainty (more complex technologies, such as
planning for human service program reform, necessarily deal with uncertain,
non-routine technologies), the '"greater the'amount of information that
must be processed among decision makers during task execution to achieve

a given level of performance" (Galbraith, 1973). The predictabiiity or
certdinty of the work then is a '"basic conditioning variable in the choice
of organizational forms" or structures.

In some organizations, uncertain, non-routine technologies
are a given day-to-day factor. Sayles and Chandler (1971), in describing
the National Aeronautics and Space Administration's program, mention the
enormous structural problems associated with the highly uncertain tech-
nologies of the manned space program. The tremendous need for "organi-
zational interdependence "seems to be the key variable associated with
the uncertain technologies of NASA."

When NASA first started the scientists who dominated
it then believed that controls, and especially of computer
based information would run the system. They were soon

~disabused. . . . Personal relationships are the only -
tning that prevents breakdown in the systems structure.

There is a constant need for arbitration of conflicts .

between various members of the system for adjudication

of disputes on jurisdiction, on budgets, on people,

on priorities and so cn. The most impotrtant people

regardless of their job descriptions spent most of their
time keeping the machinery running (Drucker, 1974).
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Preventing crime and delinquency may be a more complex and
uncértain technology than putting a man on the moon. The NASA effort
required the coordinated interdependence of hundreds of separate organi-
zations. Preventing delinquency requires the interdependence of local
institutions and agencies.

| To complicate things further, organizations also have dif-
ferent types of technology within their structures. If we use Parson's
approach (1960}, technélogy varies within an organization between three
distinct levels of organizational structure: technical, managerial; and
inst@ﬁuﬁipnal. Technology differs between these three levels by funétibn
and dégreé of routinization. Most organizations attempt~t6iméﬁéfiﬁ§'té¢hni}
cal levél the most routine or standardized. Rules and guidélihés afé{f6o1s
used to.standardize the work or béhavior of employees at thiﬁ ieQél; ;fhe
managerial level '"standardizes the situation" for the technical leﬁel.
The managerial level controls the technical level by the "factoring of the - -
general goals into subgoals and these into subgogls and so on until concrete
routines are reached" (Hampton, Sumner, and Webber, 1968)., The institutional
level Jetermines broad goals, purposes, and direction for the entirevorganiL
zation. The institutional 1evé1, often called the executive level, also
must constantly adjust the organization's relationship to the laréer
environment and insure adaptability and maintain societal relevance. This
responsibility includes regulating relationships with other organizations,
especially competitors. Technology is always inter-related with the impact

of external factors (or the environment) on the organization.
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c. Environmental Factors and Structure

Organizational success is largely determined by the ability
to modify the goals and purposes of an organization in accordance with the
demands of the environment, Organizations are always part of a much larger
societal system.

Just as a living system organism survives by adapting
to stimuli . . . a corporate organization survives by
adapting its purpose, content and structure to changes
taking place within itself and its eco-system (Erickson,

- 1969).

Transactions with elements of an organization's environment
are the very essence of organizational effectiveness. The internal con-
figuration or structure of an'organizatipn is tontingent on the degrees
of uncertainty or turbulence of the environmment. For example, the decision
to use a hierarchical or collegial structure should be dependent on the
degree of outside pressure or external factors on an organization. When
demands of the environment are clearly understood and relatively consistent,
then a hierarchical structure may be more suitable. (Katz and Kahn, 1966).
If, on the other hand, the environment is changing rapidly, and the organi-
zation must be receptive to changing demands, then a more democratic or
collegial structure is advisable (Katz and Kahn, 1966). Governmental
research and planning‘organizations, for example, are more successful with
a collegial design because they must relate directly to the dyhamic, ever
changing political system. A hierarchical structure for this kind of
organization greatly impedes effectiveness.

The effects of economics and competition are environmental

factors and are not limited to the private sector. Public agencies,
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especially in times of budget cutting, must compete for limited public
funds. Even in the planned economy of public expenditures, competition
is fierce and often greatly resembles corporate competitiveness in the
open market system. The concept 'the public interest" is highly inter-
pretive and left wide open for the marketing techniques of public service
agencies:

It is not difficult for an administrator, even of a
delinquency prevention program, to conclude that cooperation
with another agency, unless it is on his own terms will
threaten his autonomy and threaten the wisdom of his
approach or program. We might even say that where the
technology is not well developed, as in the case of
delinquency prevention and juvenile rehabilitation, the
basis for cooperation among organizations is most precarious.
For each agency becomes wedded to its imperfect techniques,
[and] is the more defensive the more they are not demonstrably
effective, and have not rational basis of improving the in-
feriority of competing techniques (Perrow, 1970, p. 128).
The environment can be divided into three broad categories

(Osborn and Hunt, 1974). The macro-environment is the general cultural
context for the organization's specific geographical area. It contains
those forces which influence organizational characteristics and outputs.
Components of the macro-enviromment include economic, education, legal,
political, and socio-cultural institutions. The aggregation environment
consists of associations, interest groups, and constituencies operating
within a gilveh macro-environment. The task environment (Dill, 1958) is
that "part of the total environment of management which is potentially
relevant to goal setting and goal attainment.'" This environment includes

customers or clients, suppliers of material (including labor, and

materials), and competitors.
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The effective organization manages, at the institutional
level, the overall impact of environmental factors for the rest of the
organization. The institutional level, as we have stated, must rationalize
the effects of environment. It must be emphasized that the organizational
environmental relationship is reciprocal; an organization has a dual
relationship with its environment:

First the environment imposes certain constraints

within which the system must more or less live. . .

But systems not only respond to their environments;
they also act upon them (Child, 1972).

d. Organizational Inierdependence

The study of organizational interdependence is relatively
new, but crucia., to discovering solutions to modern complex problems.
Bluntly speaking, social purposes in modern society
increasingly exceed the capacities of complex
organizations and call instead for action by multi-
organization complexes. . . what emerges. . . is a
marshalling of resources from diverse sources in an
effective sequence to bring about a result beyond the
ability of any single organization (Thompson, 1967).
Organizational interdependence describes the relationships
between organizations. It is a component of an organization's environment.
It is discussed separately here because of its importance to the youth
services system concept. Solutions to juvenile delinquency and crime are
beyond the reach of one agency. The solution depends on the successful
coordination and cooperation of numerous agencies. Although that is a very
difficult undertaking, there is evidence that one can purposely design

organizations to better deal with organizational interdependence. This

requires systematically taking into account (and measuring) factors such
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as size, technology, organizational environment, and structure. A number
of writers have addressed this issue (See Appendix A). In its work on
developing youth services systems, OYD has placed greatest emphasis on a
series of propositions developed by Eugene Litwak. These are summarized

in the next section of this paper.

B.  TOWARD A MEASURED EXPERIMENTAL APPROACH TO COORDINATION

While it was apparent that relevant organization theory
offered any number of fruitful avenues of investigation, the pressing
practical problems remained: those of identifying a specific set of
variables with a specific posited relation to interorganizational
effectiveness, and finding ways to measure those variables in a procedure
which would let organizations measure, experiment with their relations,
measure again for change, and assess the desir;bility of the change.
A way was needed to permit organizations to manage their relations sys-
tematically.

It happened that, under a contract with SRS/HEW, Bugens
Litwak had assembled such a set of propositions (1970). In 1974, in the
course of convefsations with a YSS project, his Qork came to light, seminurs
were held, and a set of measures wers produced. These measures were used

both as part of standard reporting with Y33 grantees (Planning and Reporting

Formats, 1975), and later in assessment projects of other types (Oaklund,
California, CAR, fInc., 1975; Polk County, Iowa, CAR, Inc., 1975; BREC,
Volume 12, 1975).

The coordinuation propositions being used examine ssveral

aspects of the setting in which organizations work and of their manner of
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relating with each other. The first consideration in the setting is
interdependence--the degree to which organizations must take each other
into account in order to accomplish their goals. Some cases of inter-
dependence are crystal clear, as when there is a strong public demand for
a program which will require two or more organizations to work together.
They must take each other into account in order to satisfy their goals

. of satisfying the pubiic. Other cases are not so clear, as when there is
a group of youth who need a joint program which could be, but is not,
provided by two organizations. Unless there is some way to notice that
those youth are worse off for the lack of the program, the inferdependence
between the organizations may never be noticed. Noticed or not, it still
has consequences.

Organizations can be competitively or facilitatively inter-
dependent. They are competitive if, to accomplish one organization's
goals, another organization must be prevented from achieving its goals.
They are facilitatively interdependent if neither organization can attain
its goals without helping the other. Organizations which get funds from
the same sources, for example, are competitively interdependent with respect
to the funds needed to attain the goal of preservation and growth of the
organization. They may be competitive, even though their announced service
goals are in accord, and that competitiveness may be a barrier to their
cooperation.

Interdependence is one aspect of the setting in which or-
ganizations operate. Other aspects are: (1) the degree to which they offi-

cially recognize their interdependence by taking steps, such as appointing
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liaison personnel or providing policies for coordination; (2) the dcgrcc
{; which the exchange betwcen the organization is standard, predictable,
or routine; (3) the volume of exchanges between them; and (4) the type
of internal structure each of the organizations has (some are more formal
and bureaucratic, some more informal).

Each of these characteristics of the setting makes a dif-
ference in how the organizations relate to each othér. One proposition
says that the more standard, routine, and predictable the thing being
exchanged, the more formal rules and procedures should be, in order to
make the exchange more efficient and to minimize dependence on the memory
of the person who has the job but may leave. 1f thc exchange is non-routine,
complex, and unpredictable, there should be fewer rules, and the exchanges
should be handled by persons who can sét precedents and commit the organi-
zation. This propcsition may explain why many attempts at procedural
coordination fail; they may be dealing with matters too unpredictable and
complex.

‘Among the ways organizations relate to each other, the
propositions OYD has adopted for testing deal with (1) the degree to which
rules~and formal procedures are used; (2) the level (rank) of the person
who handles the exchange; (3) the type of occasion at which exchange takes

place (board room or bar, for example); and (4) the type of communication

which takes place (open free exchange of information as opposed to guarded

or manipulated communication.) Different settings require different rcla-
tions, with respect to clients, money, planning, information, and staff

exchanges.
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These propositions are not taken as gospel. Rather, they
are used because they illuminate major aspects of interorganizational
relationships, because they allow decision makers to consider many
(possibly contradictory) possibilities at the same time, and because,
using the. instrument developed to measure the different characteristics,
they allow decision makers to take charge of a deliberate, methodical
adjustment of relationships and to know what has changed.

None of the work to date has produced empirical confirma-
tion of the validity of the propositions as they were instrumented.  The
experience has shown that the information which is produced by using .
the measures and by invoking the appropriate propositions is a highiy
stimulating activity for persons concerned with coordination; it causes:
them to think about interorganizational relationships in new ways. The
heuristic value of the procedure, if not the theoretical validity, has
been established..

Research is continuing to strengthen the theoretical
grounding for the work, to refine and extend the measures, and to find
methods to test the initial propositions. This is a viable line of work
which. is likely to have general applicability to coordination problems

in several fields in the future.

Because the procedure is reported nowhere else at present,

we include a working description of the method, in its entirety, in-

Appendix B.
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IvV. REVIEW OF THE IDEA OF YOUTH SERVICES SYSTEMS

For historical reasons which were described inthe Intro-
duction, Q0YD's Youth Services System Program began by funding a variety
of programs. Even at the time, the programs did not directly address
the assumptions and propositions being made about youth services systems,
and as the ideas evolved, the programs seemed to have less relevance to
what was intended.. This may have been an inevitable outcome of attempting
programming with evolving ideas. In any case, while the variety of
grantees did not unifornily address the propositions, many did provide
the opportunity to conduct developmental work on the ideas, and on ap-
proaches and methods for coordination.

As has been mentioned, the techniques were not available
to create research designs which would ask whether system development
(interorganizational work) produced desirable specific outcomes for
youth.

It is especially important to limit the discussion to
the apparent technical products of the development work; no more than
subjectivex(We hope plausible) arguments can be made about the utility
of the youth services system as it has been viewed. Before going on to
redescribe the youth services system notion in current terms, and before
bringing up any conclusions about the relevance of the idea, if may be
well to set out general criteria and possible evaluation approaches for

any future efforts.
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A, GENERAL RATIONALE AND POSSIBLE APPROACHES FOR ASSESSING
THE UTILITY OF YOUTH SERVICES SYSTEMS

The success of youth services system development efforts
should be judged first against a list of the goals which the system tac-
tics are invended to attain. Failing that, a case for success would have
to be bused on the argument that there is a change which will iead to at-
tainment of those gouals in the future, or on the argument that the effort
creates a generalized capability which supports efforts which attain those
goals. T1f the judgment is favoruble on one or more of these grounds,
then an additional judgment could be made- a5 to whether the new and de-

sirable arrangements are likely to persist.

1. Impace
The ultimate impact of system development should be judged

according to the degree to which:

a. It produces institutional change demonstrably consonant

with the Strategy;

b. It increases the ability of youth serving programs to
implement the Strategy, or to assist disabled or disadvantaged youth of
various categories to assume or reassume i satisfactory course of develop-

ment; and

c. It produces change by which services demonstrably are
better aligned with need, e.g., less unnecessary service, fewer needs for
which no service exists, or the same or more demonstrably effective ser-

vice For a lower cost.
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To link measured changes in éystem relationéhips (indepen-
dent variables) with measured impact én youth (dependent;variables) in a
single objective evaluation is more than the current state of theoretical
and procedural development can do. There are measures of some aspects
of systems change, and there are measures of impact on youth; these mea-
sures have not been systematically or thoroughly linked in a single theo-
retical scheme with posited relations as independent and dependent vari-
ables. The best that seems possible is to use both sets of measures simul-
taneously, linking them with a thorough anecdotal history or description
of the work, so as to establish some judgmental grounds for assessing
whether system development work appears to have direct or indirect con-
nections to the desired outcomes.

A combination of the system description measures (Appendix B)
could be emp}oyed together with a detailed narrative history. To change
measurably fhe relationship and flow of clients between the school and
the juvenile court, and then to establish that the changed handling gf
youth had an improved impact, would come close to making a case, if pro-

perly supported by a chronological narrative.

2. Intermediate Outcomes

Failing a demonstration of ultimate impact, an assessment
could be based on judgments or measures of whether the likelihood is in-
creased that the system development will produce desirable impa¢£ in the
future, or on judgments of the extent to which the system deyelopment
effort has;Produced a general capability which supports effectively more
specific efforts which do have the desired ultimate impact. Such judg-

ments might be based on:
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a. The degree to which system development work leads to
instrumental use of Strategy ideas and measures to make observable,

measured changes in specific programs;

b. An increased frequency of observable chains of action’
from statements of policy at high levels, to consistent plans and programs
at mid-levels, to consistent activities at the service level, which can

be and are evaluated;

c. Increased use of valid, reliable measurement tools in
a systematic program development activity, in the participating agencies;

and

d. By joint programming, a reduction of those perceived
externalities which, for any given program, make sufficiently powerful
program efforts impossible. In part, this judgment might be based on ac-
counts describing that '"loose ends'" or 'related problems'" had been ad-

dressed by joining programs.

Again, while all the available, valid, and reliable measures and standards
can and should be employed in such assessments, the information will have
to be tied together by exten. ‘ve anecdotal reporting,
B.  RECAPITULATION OF THE PURPOSES AND CHARACTERISTICS OF
YOUTH SERVICES SYSTEMS

Before proceeding to any conclusion about the future util-
ity of the youth services system idea, it is desirable to redescribe what
that idea may be, drawing on.the experience and work since the present

effort started. Admittedly, this approach will base the assessment on
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the plausibility of current statements of the idea, rather than on the
demonstrated product of projects apparently undertaken toward the realiza-
tion of the idea.

The purposes of youth services system development is to es-
tablish, in the network of youth development in local communities, hew pat-
terns of organization and procedure. These new patterns should be more
capable than the old ones in dealing efficiently with a complex set of

possibly inconsistent intentions, expectations, and demands.

1. Review of Assumptions

The assumptions underpinning youth services systems at the
start, as well as those added since, attempt to characterize that complex
set of intentions, expectations, and deménds. Among the assumptions are
the following:

The growing problem of financing all governments, especially
cities and counties, makes it increasingly necessary to wring greater
results from resources already committed. Hopes cannot be pinned
on the prospect of large new commitments of public (or private) rescurces.
Progress in youth development must come from an examination of and
change in the use of already available resources. A systems perspective
is intended as a mode of analysis and modification of standing systems.

A major part of the change in the use of present resources will be to move
resources from where they are not needed tc where they are, based upon
changing times and priorities. A system approach seeks the breadth

and coherence which can notice the relevant relations and distributions,

and make a sensible and deliberate change,
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The validity of Strategy guided institutional change as a
route to youth development has greater empirical support now than at the
beginning of the youth services system effort. The Strategy identifies a
class of needs which very often cannot be fulfilled in a single orga-
nization or on a small scale. A youth services system is intended to
assemble the relationships necessary to address these needs, which, it has
been demonstrated, must be taken into account in future youth programs.

Demands for greater effectiveness, greater coherence, and
greater accountability in youth development, and in human services in
general, remain in force and grow in strength. The youth services system
idea includes the intention to develop within the‘system the technical
capabilities and relationshins which address those demands.

While the combination and direction of changes in patterns
of federal relationships and funding have not been precisely as expected,
emerging patterns of general and special revenue sharing, program
consolidation, bloc granting, and categorical programming (and the federal-
state-local relationships which accompany them), continue to place large
and increasing demands on the political and technical abilities of states
and local governments to plan and manage youth development. Youth services
systems are intended to provide those capabilities.

Categorical federal programs, which apparently will
persist in large numbers, continue to lack coherence with the more
permanent lines of effort in states and localities, continue not to be as-
sumed by local govermments at the grant's end, and continue to be unable
to address inevitable externalities which always are beyond the scope of

the guidelines. The youth services system is intended to create a coherent
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local context in which the federal priorities stated in categorical

legislation could be addressed in an efficient, coherent, and supportive
- way.

2. Restatement of Youth Services Systems Structures and
Processes

The communities and the society of the United States may
be seen as a social system, a unity consisting of mutually interacting
parts. This system can be neither understood nor changed except as a
system; many social changes require taking into account the systemic
nature of the problem being addressed, precisely because there are major
interconnections, mutual limitations, and interdependencies.

Major elements of the social system of communities and
of the American society are those key social institutions--the polity,
the family, education, work, and justice--which are the primary arenas
for youth development. These institutions may be described as systems
or as subsystems of the whole. The Strategy indicates that substantial
long-term progress in youth development must come from change in these
major social institutions.

The youth services system idea is directed to the rela-
tively enduring ''technical subsystem' and the ''managerial subsystem' of
these major institutional systems. Access to the technical and managerial
subsystems of an institution is most easily gained through major youth-
serving organizations in the community that represent that institution:

the polity in local government, education in the schools, justice in
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law enforcement and the courts, work in manpower and employing organiza-
tions, and the family (in a less direct but relevant sense) in those
agencies which protect the survival and integrity of the family, e.g.,

- welfare agencies. The youth services system idea argues that a viable
direct roufé to the desired institutional change is through work with
the elected officials, the administrators, the technicians, and the
workers of those organizations. While the natural change of social insti-
tutions may be seen to be complex, large-scale, and long-term, it can
be argued that the functionaries of the key organizations, organized
properly, are capable of making the sustained and skillful efforts by
which the evelution of our social institutions can be shaped.

In order to find the right structure for joint work by
local governmments and key organizations, it will be necessary to take
inte account not only the size and complexity of the participating or-
ganizations, but particularly the technologies they have and must apply,
and the environments in which they operate. While some important aspects
of their work may be handled by long-linked and mediating technologies,
which are relatively more routine, the bulk of the work will involve
intensive technologies which require a variety of techniques and skills;
deal with substantial uncertainty and nonrepetition; require choosing the
appropriate technique based on information coming from the subject matter
itself; and rcquire a larger amount of information to be processed among
decision makers during task execution. The structure of the youth
services system must include the technical capability and relationships

to apply advanced intensive technologies.
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The cfforts will have to involve the institutional,
managerial, and technical layers of the relevant organizations. It will
be necessary to determine new broad goals; to adjust organizational rela-
tionships to envivonments. If the orgarization is to'adapt itLWill-be
necessary to factor goals into subgoals until new concrete routines are
reached, and to carry these routines through in a systematid way.

It is predictable that these organizations will have to
make adjustments to relevant sectors of their opefating environments.

The main organizations compose environments for each other.':Another
highly relevant feature of the task environment for these organiZAtions
is the federal and state governemtns which they must accommodate. The
public and its many private organizations must be taken into account;
they compose a critical feature of the macro-environment. Various cross-
cutting associations of profess;onals and citizens must be taken into
account, as parts of the aggregation environment. It is predictable that
these environmental factors will affect the individual and the shared
structure, the leadership, the styles of supervision, the degree of inter-
nal control, the choice of technology, the employee selection, and other
aspects of the organization which must be created.

In addition, it will be necessary to find out whether
conflict or cooperation are more useful in given instances and why certain
types of cooperation work. While it will be desirable to employ both
interpenetrating and boundary-spanning relationships, it will be desirable
to avoid the proliferation of the supraorganizational units which seem

.onlv to comnlicate matters. That is, the intent is to establish new
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relationships aﬁong thé existing membefs, not to create a whole new
player to complicate matters further. The effort seeks what is described
as a‘high level -of cooperation among the organizations. (For further
dis;ﬁssiOH‘Qf’theSe issues, see Appendix A.) Of course, these desired
orgaﬁizétioﬁél‘arrangements ought.to be sought in an experimental way,

employing the best possible measures.

SUMMARY

" The youth sefvices system idea involves studying and sys-
tematically rearranging the structure and the procedures of managerial
and @echnical subsystehs of communities. The goals aré«to produce a
greater capacity to effect needed institutional change, and to satisfy
persistent demands for better use of existing fesources, for greater
effectiveness; for greater accountability, for accommodation to changing
péttérns of‘féderal; state, and local relatromns aad funding, and for
timely and coherent responses to the national priorities often expressed
in categoricallprograms,

ALl of these considerations add depth to the early view of
yauth service$ systems that began this chapter, without compromising that
view in any fundamental way. The final form or structure of a youth
services system is contingent upen an interactive political process which
must include the following,elemenfs of the community: the elected offi-
cigls within that jurisdiction; agencies with responsibility for serving
yquth énd.their'faﬁilies, glient and community représentatives; and the .

private sector. A highly'skiiled technical staft provides the information
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upon which decisions can be made by the policy makers on the council
or board. These decisions arc not based solely upon cost-benefit data,
but focus upon the goals of the Sfrategy {access to desirable social
roles, elimination of negative labeling, and reduction of alienation).
Delinquent behavior will be raduced if youth services are oriented
toward both what is good and desirable and what is efficient.

A variety of federal agencies have expressed considerable
interest in "capacity-building,"™ which is defined to mean many things
by many people, but has in common some intent to increase the capability
of states and localities to plan and manage human and yéuth devélopment.
Our conclusion is that the Office of Youth Development's Youth Services
System Program Produced a éet of usable ideas and methods appropriate

for that organizational capability.
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PLANNED EXPERIMENTATION: THE VIABILITY OF THE APPROACH

This chapter examines the viability of the approach,
three elements of which have been described in preceding chapters. The
Strategy, institutional change, and systems development constitute a
complex of ideas about appropriate goals and effective means. In
assessing viability, these ideas are considered together. The question
is whether the approach is practically usable. Does it guide persons to
appropriate actions? Can it be applied in concrete situations? What
resources are prerequisites for using the approach?

We wish to address these questions in the framework of
what is the fourth element of the approach, a method of ‘'planned
experimentation, which we will argue shouid be used to guide application
of the other elements. Planned experimentation sets tasks for implémen«
taion and makes demands on the ideas being employed. Against these

demands and tasks, practicality will be judged.

I. IMPLEMENTATION TASKS AND PLANNED EXPERIMENTATION

Effective implementation of any appreach to youth develop-
ment and delinguency prevention, particularly the set of ideas in gues-
tion, makes a series of stringent demands on the persons and organizations

which apply the ideas:
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Programs should be guided by valid theories concerning
issues which are being acted upon.

The theories should provide criteria whlch guide pract1ca1
judgments.

It will be necessary to adopt precise practical speci-
fications for the desired outcomes, for desirable insti-
tutional arrangements, and for desirable interorganiza-
tional relatioms.

If the program is to be implemented or tested, there must
be sufficient control to realize the specifications.

To assess the current situation, or to evaluate the extent
and desirability of any changes in that situation, it will
be necessary to measure Strategy variables, to measure
institutional changes, and to measure aspects of system
relationships.

Unless it is to be argued that desirable outcomes and
effective methdds should be discovered and rediscovered
independently in each place an attempt is made, it must

be possible to transfer information about outcomes and
methods from one place to another well enough to permlt
replication.

Relationships among specific situations of interest and

the relevant portions of their env1ronments must be
taken into account.

it is argued that to the extent that these demands are not satisfied, the
intended outcomes will not‘be achieved, or will not be known, and no
systematic improvement will occur iﬁ the means for implementation.

The demands and tasks can be seen‘together in the idea
of planned experimentation (Figure 3, page 172), which can be defined
as (1) development of theory, supporting (2) empirical assessment of

existing situations, leading to (3) objective setting--adopting

-198-




.



~661-

1 2 3 4 6
THEORY ASSESSMENT OBJECTIVES " PROGRAM EVALUATION
How does youth For whom does it What should be Precisely what Did we do what
development not work? Why? the consequences should be was intended?
? ' ?
§§C$§£k7HOW does What resources f;:@{gzgh; chapged. Did we change
’ programs already p Yy Precisely how what we intended?
are available? can it be
How effective changed?
are they?
) IMPLEMENTATION

Precise actions
toward change.

i

7

I

FEEDBACK:

Should theiprogram continue, or
should it be abandoned?
should be changed to correct it?

What 7

Figure 3




measurable specifications for the Zntended situation. The task then
turns to (4) program designs specifying the needed actions, and to

(5) <mplementation, requiring the realization of specifications. ' The
final steps (6) are evaluation of acts, their outcomes, and the impact

on youth, which (7) in feedback, is used methodically to correct failings
in the sequence.

The sequence is intended to take advantage of strong
theory and of an emprirical base to determine a very systematic
approach to to problems, and to derive maximum benefit from experience.
Often the sequence does not occur in the order depicted. The exigencies
of operation in any given place make it equally likely that any initia-
tive will start at evaluation, objective-setting, or assessment. Further,
this scientific procedure interacts with pqlitical and organizational
concerns, which may be rational but still not accommodating to the
approach.

In the youth services system structure presented earlier,
there is an attempt to channel the political and technical considerations
in an interaction between a powerful political forum and a technically
capable, supporting staff. Even if that works, however, experience

suggests that the literal sequence would not be guaranteed.
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The argument may be made that the logical, if not chrono-
Zogicai sequence should be pursued vigorously even in the midst of the
inevitable ambiguity. Current research and demonstration operations may
illustrate the problem. Descriptions of research and demonstration
programming often suggests that if an idea can be tested and found suitable
in one form and in some places, standards can be developed which will
permit the idea to be implemented successfully in other places without
the trouble of the extensive pre-planning, planning, design, monitoring,
and evaluation. 'This is not always the case. To start, there may be
unnoticed, unmeasured external factors in a test site which are necessary
for the success of the program, but which are not duplicated in sites to
which the demonstration is to be transferred. Second, the critical
program ideas being transferred often are complex, and even subtle;'the
possibility of failing to convey the critical specifications of the
program is always present. Third, any transferred program must adapt to
its new environment, and that adaptation presents occasions for adjust-
ments which remove or modify one or more critical characteristics of what
was intended.

Taking such problems into account, it may be argued that,
in every locality, there should be at least a minimum capability to
operate a planned experimental sequence on an empirical base. The tech-
nical component of a youth services system is intended to provide this
basic capability. The capability is as organizational as it is technical.
Having the capability seems to provide two major advantages to a locality.

First, the facility for planned experimentation creates a

reception system for programs tried in other places and thought to be
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relevant to local conditions. lHaving the capability for planned experi-
mentation permits careful screening and assessment of relevant ideas,
permits appropriate planning to take place, and permits the evaluation
which will allew the program to be adapted to the site and adjusted until
it is determined that it works, or should be abandoned. Second, the
same capability for planned experimentation offers the possibility of a
continuous systematic pursuit of guided change. Conditions, needs, and
resources are not constants in any locale; it is not possible to adopt
some set of optimum programs, lock them in, and be set for the future.

Planned experimentation offers the prospect that changing
conditions, needs, and resources may be detected and addressed in a
continuous fashion. The capability for guided adaptation to inevitable
change may Be a critical innovation for the communities of the United
States. So, while the chronological sequence may be troublesome, the
logical sequence of planned experimentation should be pursued, and it is
possible to propose a practical standard: whatever their time order, the
Zogicdl elements of the sequence should make sense in relation to each
other, over reasonable periods of time. If an evaluation is conducted,
and the results are negative, over a reasonable period of time these
shquld be addressed in objectives and in programs. If new and promising
theoretical perspectives emerge, work should go on to instrument and
apply them. |

These are as much political and organizational matters as
they are technical matters. The files are full of evaluations which were
ignored, not becaﬁse they were shoddy evaluations, but because the ground-

work for their acceptance was not laid, because political machinery could
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not facilitate their acceptarice, or bhccause the necessary .organization
had not been created to make systematic use of the findings. Promoting
planned experimentation as a technical process, and then moving to create
the organizational and political conditions needed to sustain it, will be

a prerequisite for sensible programs in youth development.

II. PRACTICE: FACTORS BEARING ON IMPLEMENTATION

The vehicle for the impiementation of theJapproach
which has been’presented has been a giant program from the Office of
Youth Development. The Youth Services System Program provi&ed funds t6
a vaiiety of pﬁbiic and'private granteeé for staff, 6perating expenses,
and services. As ﬁas been mentioned; moét ofvthese grants were let
beforé very thorough'articulation of the appfoéch, and, invmany cases,
supported work only indirectly relevant to the'épproaéh wﬁich has been
described heré;v |

Further, many associated with the effort came to feel that
the avafiabilify'bf fhe grant fundsbobscured a fundamental characteriéfic
of the approéch. To overstate the criticism a bit, staffs were so busy
administerihg graﬁt fﬁhds and services that they never got arouhd to‘
attempting change. |

Currently, OYD is supporting work in which'thé'ideaé alone
are made avaiiable to’communitieé fhrough techniéal aésistanéé, with no
provision of grant funds for staff or operating expense. So faf; eleven
states and communities}haﬁé taken up the bffer,vand others are interested.
It appears tﬁat the‘absence of‘grant funds does ﬁakepit ﬁossiﬁle to have
a more straightforward converSafion abgut wha£ is intended and how if

will be done.
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Despite problems, the Youth Services System Program
provided many opportunities to observe "how it goes.™ Out of those
observations, and with the'expectatibn that it may guide fmture sponsors
of such EUtérprises, we discuss herz some factors which may bear on

successful implementation of the approach.

AL PRACTICE

Youth services system grantees were asked to address five
goals:

1. to increase youth access tovdesirable<sdcial roles,

2. to reduce negative labeling of youth,

3. to reduce youth alienation,

4. to assist disadvantaged and disabled youth to assume or

. resume a satisfactory course of development, and

5. to increase the general capacity of the youth services
| systemn.
Individual prdjects demonstrated understanding of aﬁd\commitment'to éach
of the fime‘goais-through«objectives and action pléﬁs submitted?as @art
of the quarterly reporting requirement; The format of theéMBO;(Manageé
ment-by-0bjectives) and the instructions and éuggestions,gﬁidiﬁg its;use
were intended to promote activities consistent with the goals derived
from the Strategy propositions.

Project plans for FY75 were coded and machine aggrégatéd
for the purposes of generalized reporting and of providing a sense of

an overall planmning effort within which to place the efforts of specific
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projects..

The aggregation procedure permitted judgments on the basis

of a series of dimensions.

Definers: Those structural features, e.g., statutes, regu-
" latioms, contracts, policies, routine practices, and commu-

nity values, which support existing arrangements and which
are, consequently, subject tpe systematic assessment and
change.

Organizations: Those structures, organizations, and agen-
cies which control youth service resources and govern the
delivery of youth services in the community, including
local, government, schools, police, courts, welfare, employ-
ment agencies, and other {usually smailer) public and
private social service organizavions.

~Functions: The day-to-day activities of organizations

which are supported by statutes, policies, and practices,
and which have a variety of consequences for youth.
Functicns include law making, policy making, planning,
budgeting, program management, information processing,
training, referral procedures, and the face-to-face han-

. dling of youth in organizational settings.

Strategy: The consistency of any given objective with the
criteria generated by the theoretical propositions of the
Strategy.

Feasibility: By definition, the degree to which the

action plans which accompanied the objectives were suffi-

ciently precise to serve as a weekly guide to staff
activities. Im practice, this dimension became distorted

when coders brought to the plans their own knowledge of

the project's likelihood of putting the plan into action.

" Project priority: On 4 scale of 1 te 3, a project's

assignmment ci low, middle or high priority to an objective.

Regieonal priority: Un a scale of 1 to 3, the Regional
Program birector' s assessment (based en the Strategy)
of the priority of an objective.

Frogress: A classification whidh determined the action
pian to be completed on schedule, behind schedule, or mot
vel gug te start.

Assessment: AN indicution, on the basis of the aciion

plan or the objective, that the objective was based on any
empirical assessment procedare.
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Evaluation: An indication, on the basis of the action
_plan, of whether the objective included Strategy-based
evaluation criteria.

Review of the aggregation for the second quarter, FY 1975,

(by which time most projects had initiated objective and had completed

plans for the year)

Strategy goal area:

287

91

54

36

189

60

70

67

shows the following distribution of objectives by

objectives were directed toward the development of

the youth services system structure, usually with a
variety of organizations.

objectives were specifically oriented toward increas-
ing access to roles, usually in the area of employ-

*ment or education.

objectives were aimed at decreasing negative labeling,
particularly as it is generated by the juvenile
justice system.

objectives were directed toward reducing youth alien-
ation, usually through some sort of service focused
on the individual youth.

objectives captured project intentions to provide
direct services to youth, either by allocation of
project staff time or by purchase of service
arrangements.

additional objectives could be considered to be
simultaneous efforts at system-building and institu-
tional change.

additional objectives indicated efforts to build a
youth services system through direct service efforts,
or as a result of direct service demonstrations.

objectives were found to be inconsistent with the
Strategy.
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The great majority of the objectives have becen consistent
with the Strategy, but rarely have been sufficiently elaborated to serve
as documentation of the Strategy's practical viability.

Numerous objectives were directed at activities which
represented change only for the project; where changes were anticipated
on the part of other organizations, e.g., the schools, they were for the
most part changes in day-to-day practices. In the arena of system-
building, for instance, the aggregation shows the following distribution

of objective '"'targets'':

Local government 79

Schools 107

Change in statute 14 Police 74
Change in regulation 8 in Courts 63
Change in contract 36  these Welfare 60
Change in policy 48 organizations: Employment 32
Change in practice 182 Other service org. 117
Change in values 32 YSS project itself 139
‘ Other organizations 81
Community 40

The pattern demonstrated here is consequential. For
instance, more than one-third of the objecfives for institutional change
through inﬁréasing access to meaningful social roles stressed the area of
employment. The establishment of opportunities for productive work for
youth in the community is sure to require concerted effort on the part of
a YSS staff, local employer and employment agencies, an¢ the schools.
However, there is little evidence here that those structures already
established to provide employment services and opportunities have been
systematically considered as targets for system-building activities.
Rather, objectives and the resulting programs have,4by and large, focused

on capturing already available "job slots' for a small number of
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youth and not on the possibilities for restructuring work opportunities
for youth in the community.

Projects have engaged most frequently and most extensively
in activities designed to build a youth services system structure. In
the effort to create a structure capable of coordinating existing ser-
vices, projects have developed advisory boards, interagency councils,
task forces, and other policy-making units composed of key decision
makers from the public and private sectors. Some projects have foreseen
or been persuaded of the need for an empirical data base from which to
offer recommendations, make decisions, and resolve disagreements, and
these projects have gone about the development of technical capabilities
among the staff. Where possible, projects have negotiated for permanence
and continuity through passage of a local ordinance which establishes the
project as a department or division of local govermment. Commitment of
other agencies and organizations to the OYD concepts and to the coordina-
tive role of the YSS staff has been tested through attempts to reach agree-
ments on system-wide evaluation criteria, to engage in a comprehensive
youth needs survey and other relevant data collection efforts, and to
establish a local funding base.

Insofar as the system-building objectives reported by
projects continue to be guided by the theory-generated criteria of the
Strategy, they hold promise for the initiation of guided youth services
planning in a number of local communities, and insofar as the system-
building objectives are undertaken independently of concerns for insti-

tutional change and of the Strategy criteria, projects run the risk
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of creating a system structure which can produce more negative
consequences for youth, i.e., more failure with increased effici-
ency.

Projects have been less certain how to go about the
initiation of institutional change objectives, and their uncertainty has
been reflected in a lower volume of activity directed specifically toward
joint change efforts with major youth serving agenéies. In most cases,
projects have demonstrated that they have a relatively sound idea of
what is intended by institutional change, but have suffered from an
absence of any clear strategies for accbmplishing it. The "stab in the
dark" objectives,which have frequently resulted, have not necessarily been
inconsistent with the tenets of the Strategy, but they so rarely have been
generated from a theory-based assessment and so rarely evaluated in terms
of Strategf criteria as to supply very little information for the formu-
lation of subsequent plans.

For example, projects often were able to negotiate changes
in police-court policy regarding the processing of status offenders and
misdemeanants, usually in the context of a diversion agreement by which
the project took on the task of service provision or service brokerage.
The diversion of youth from the justice system is consistent with the
Strategy, given the research which demonstrates that contact with the
justice system produces negativexlabels and increases delinquency.
However, the diversion programs seldom staréed with a systematic documen—

tation of current policies and practices and their consequences, and

rarely were set up to test the impact of the change on either individual

youth or on the system as a whole. Consequently, programs which served
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diverted youth ran the risk of being seen as an extension of the courts
and thus generating their own negative labeling of youth; and of

missing institutional maintenance effect taking hold within the

justice system. Similarly, projects which organized alternative schools
frequently did so in the absence of a commitment from the schools to view
the effort as a demonstration and to initiate planned change on the basis
of the demonstration.

Projects frequently opted to engage in direct services or
service brokerage, often in response to a perceived service need, or in
an attempt to take seriously the system development imperative associated
with the Strategy by entering into working relationships with existing
agencies. Very often, the working relationship with an agency
consisted of agreements by the project to take referrals and provide
supplementarytservices‘ However, it is not clear that direct services,
including thoge initiated under the rubric of institutional change,
vere orgéniied;as complements of or contfibutions to long: range social
change objectives. i
\ Due perhaps to the influence of multiple fﬁnding, projects
have frequently oriented the service component of their program to
specifié target groups composed of youth who have been seen to be
troubled, troublesome, disadvantaged, or disabled in some way. These
service components appeared to exist alongside (or in spite of) inten-
tional system development and institutional change enterprises, and

threatened the success of the overall program by their failure to account

for origins or outcomes in Strategy terms.
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B. ~ FACTORS BEARING ON IMPLEMENTATION
The research undertaken during the past three years has.

produced findings which support statements of theoretical valic.ty that

are precise and defensibls. Evidence which would support equally precise

and:dqfensible“statements abopt the qonversion of the Strategy ;nto‘“"
poligxland p;%cgicgf\i,e., about its practical viability, has not been
systematically documented.

The quality and quantity of docqmentation currently avail-
ablewgn projects:does‘not_allow the Qmpiricalyspecification of cpndition;ﬁ
under‘wh%qh the_app;oaph can be most effectively implemented. Neverthe~

less,';he_expgyience of funded programs has been preserved through

routine reporting, through technical assistance involvement, and through

joint involvement of the Youth Development Program with BREC in national

evaluation gffortst’ The rgco;d whichvhas been created is not cpmplgte
and does not constitute hard evidence, i.e., it was not colleétéd -
systemgtiégllyzin‘§he‘iqter§stvof’measuring vafiables Qf anti%%p?ted or
hypothesized importance. The record can, nonetheless, serve to inform |

oy .
ongoing project planning, to guide the delivery of tgchnical assistance,
and to formu;ate’andiofganize needed research.

‘éxperience accumulated and recorded over the past’fivqi
years daoes sugggst_ﬁertain dimensions which bear>upon the success (or
lack qf:it) enjoyed by funded projects and which may be critical to the
implementation procéss,, Th@serdimensipns are elaborated_and‘illustr?ted _
below, and may be treated as.the source of hypotheses required to guidex.

subsequent research,
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1. The Setting

Projects funded by OYD represented, at least theoretically,
an attempt to intervene in an existing arrangement by which the needs of
youth were attended to in a variety of established ways, ranging from
"doing nothing," to "institutional change,' to "providing treatment," to
"rehabilitation." The setting in which projects found themselves
included an existing organization of needs and resources, sustained
largely by those agencies, organizations, and structures whose job it was
to notice problems and organize solutioms.

The world into which projects entered was by no means a
blank board on which no plays had been made, in which no players had a
stake, and for which no rules had been negotiated. Pertinent features of
the setting included: the local network of youth-serving agencies and
the collection of practices and policies which they employ in handling
youth; 1ocal sponsorship of the project, or where the project was located
within the consequential decision-making structure; legislative support
at the local, state, or federal level; the availability of TA facilities;
and the .conditions of the grant itself. All of these features can be
seen as variables which in various combinations and strengths affected
the probability that the Strategy would be adopted as a guide to commu-

nity youth development.

d. The Resource Network
The place of a preoisct within the context of currently
available resources and within the structure of decision-naking control-

limg those reseurces may determine the likelihood that the project will
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be successful in formulating and initiafing long~range institutional
change objectives. The organization of the resources network has import
theoretically in that some components are more consequential than others
in their ability to influence access to desirable social roles, negative
labeling, and alienation. The organization of resources has turned out
to have import strateg'.: ..y as well, in that long-term change depends
upon the commitment by key decision makers to an alternative mode of
resource allocation.

Projects have generally recognized the theoretical rele-
vance of the major resource allocators, specifically those agencies with
statutory responsibility for youth development, and have made attempts to
enter into relationships of one sawi or another with representatives of
the schocls, police, courts, and welfare. Nevertheless, such relationships
have tended not to be informed, other than casually, by knowledge of the
existing resource allocation patterns, the current perceptions of youth
need, the history of past solutions to continuing problems, or the way
in which jurisdictional bgundaries and responsibilities encourage or
constrain substantial change. The absence of systematic kmowledge about
the resource network appears to have precluded methodica? translation
from theoretical relevance into strategic reievance,

Careful assessment of the existing resource network
appears to be a prerequisite to the formulation of objectives of sub-
stance and consequence. Nevertheless, the emergence of salient questions
and the development’of adequate'descriptive,instrumentation.for'accbm~
plishiﬁg such an assessment have been, to a largevextent, products of the

final phase. t the beginning of most project fundipg cycles, i.e., at
{
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a time when interagency relationships were being initiated, the expertise
and: technology were not available to permit strategies grounded in precise
and systematic assessment of the resource network and its bearing-on.the

overall context of youth development.

bb. frdjécf Sponsorship’

State‘gdvérnméﬁt,hlocai government ﬁhifé, hajdr public
agencies,”lﬁigé private serviéé pfofidérs, and indépeﬁdenf ﬁéhprafi£
_ cofporétioﬁs’havé all served as grantees fof;.or sponébrs;sf OYD- funded
projects. All grantees or sponsors had in common their inexperience iﬁ
implementing %he 0YD Strategy or aanhing like it. Afﬁer fhree years,
experiénce'suggeststhatnone of the sponsorship types should receive
blanket endorsement orkblanket condemnation. Each kind of arréﬁgemént
encountered itsréwn set of problems in impleménting thékSt}a%egy, and
each arrangement demonstrated its own peculiar merits. |

‘Grantees which were tied directly to units of local
governﬁent enjoYed a measure of legitimacy and iﬁflﬁencé amohg a végiéty
of agencies not usually possible for other gfaﬁtee;types; "NeVerthéfeés,
these programs saw more than their share of pbliticalzbbstéclés to méking
the Strategy work. Pressures from4City Hallltbr its eQuinléht) 6ffen“put
the hiring of staff as much on the basis of favoritism aéicbmpeiendé,"'
andbémbitiéns.of elected officials tended to‘get in thé wé} of‘tﬁé
Strategy.
:Granfées with prior histories of prdViding>counsé1ing'and 
mental health treatment enjoyed a measure of credibility based on past

performance, but found it difficult to persuade staff of the merit of an
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institutional change approach. In addiﬁion, projects located within one
of the small—scaie components of the existing service network frequently
came to be seen as sup?lemental small-scale service providers, wifh no
legitimate role in the planning, coordinatiqn, and integration of
services. Granteeé located within large private service organizationg,
such as the YMCA, found difficulty in overcoming the historical associg-
tions with direct service; They encountered problems in engaging in N
institutional change objectives while meeting community expectations fpr.
service.

Grantees which weré independent of the major public or
private service providers and indebendent of iocal government ﬁad‘thq
advantage of working outside the constraints of agency—specifip loyalties.
However, their location outside the mainstream made the initiation and
maintenance of critical linkages problematic.

Included in a variety of working papers issued by YD hés
been the notion that location under, or sponsorship by local government
is expected to be a critical factor in determining long-range success of
the Strategy-based institutional change approach. Regardless of the
inevitable political problems surrounding the use of local government as
an agent of social Ehange, and although systematic comparisons are not
warranted, it would still appear that local government sponsorship shows
nore promise thun other Sponéorship arrvangements for the eventual adoption

of a planned experimental model by the major human service providers.




c. Additional Structural Constraints

Some constraints stem from identification of many projects
as single youth service bureaus or centers. As a YSB, the projects ran
the risk of being seen only as small-scale service providers. The
director of a neighborhood-based YSB rarely enjoyed sufficient status to
negotiate substantial policy changes with heads of the major agencies--
schools, courts, police, welfare--and was restricted to negotiating incre-
mental changes in day-to-day practices through persuasion of fellow service
deliverers.

While the accomplishment of changes in practices is essen-
tial to long-range and permanent change, it is not sufficient. Practices
are governed by organizational policy, and substantial changes in practice
must be supported and sanctioned by changes in policy. Where YSB's have
been succeséfulbin influencing policy, they have generally had the
mediating support of an administfative arm in local government or of a

board composed of supportive agency representatives.

d. Legislation and Major Policy

OYD projects were distinct from earlier delinquency
prevention effoits in a variety of ways, several of which have been arti-
facts of a particular legislative and policy environment specific to the
1970's. The develcpment of the Strategy from a legislative base
in‘the Delinquency Prevention Act of 1968 (amended 1972) preceded and
anticipated the development of programs under revenue sharing, CETA, and
Title XX. It did so by stressing programs which were (1) intended to be

~comprehensive, i.e., non-categorical; (2) grounded in theory-based
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empirical assessment; and (3) accountable for the consequences of program
design as well as fiscal management. The trend toward local responsibi-
lity for social services planning and programming marked by the recent
federal legislation has created a sense of urgency in local, general pur-
pose governments which have traditionally left human services to othgr
jurisdictions. Federal legislation and federal capacity-building policy
have constituted increasingly relevant grounds for claiming permission to
engage in a variety of activities consondnt with the Strategy. Though
federal legislation is a constant feature of the context of all projects,
the extent to which trends in federal allocation of funds (and responsi-
bilities) have been invoked in each of the communities in which an Office
of Youth Development project is located is unknown.

In addition, assessment, planning,and resource allocation
for youth services have been variously controlled by legislation and policy
at the local and state levels. Local legislative authority for patterns
of policy and practice constitutes one of the critical elements of a pro-

ject's setting, in that the outcomes of project objectives may depend on

‘the extent to which legislation is (or can be made to be) supportive of

the project's interests. Insofar as the practices which affect youth are
governed ultimately by policy and legislation, changes at these levels
must be negotiated.

e. The Availability of Technical Assistance, Training,
and Evaluation Facilities

The sponsorship of the project and its location vis-a-vis
the structure of resource allocation constitute matters of political sup-

port for the Strategy. The availability of technical assistance touches
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upon the issue of technical support, The cxperience of those projects
which nave nad consistently available technical assistance suggests the
need for the training of locally available technical assistance personnel
who are committed to the terms of the Strategy, and for technical assist-
ance which is routine.

f. Conditions of the Grant

There appear to be three ways in which the conditions of
the project grant constituted important elements of the setting. First,
as a federally—funﬁed program, the project was engaged in ongoing rela-
tionships with regional, federal, and sometimes with state offices which
had a stake in the implementation of the Strategy and which influenced, in
varying degrees, the project's compliance with the Office of Youth Develop-
ment's expectations and interests. Secondly, the funding committed by the
Office of Youth Development was for a specified and restricted period of
time. The length of the funding cycle turned out to determine in many
ways the sorts of activities undertaken, and the way in which they were -
undertaken. Although conclusive evidence is not available, it appears
that the funding cycle was insufficient for the completion of thorough as-
sessment, planning, implementation, and evaluation required for an adequate
test of the Strategy's viability. The experience of projects which at-
tempted to implement the planned experimental method fully within the
funding allotted indicates the need to reassess federal granting strate-
gies in light of the increasing demand for valid‘and reliable policy

research.
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2. Intraorganizational Issues

Internal orgaﬁization of a project appears to be an addi-
tional dimension which can determine in critical ways the sorts of objec-
tives which are undertaken, the degree to which those objectives embody
the intentions of the $trategy, the linkages which can be formed in sup-
port of objectives, and the probability that the project will change appro-
priately in response to ongoing assessment and evaluation. Key features
of the intraorganizational dimension include program structure, staff,
allocation of resources, and the use of support mechanisms such as advi-

sory boards and councils.

a. Program Structure

Projects were most successful where the organizational
structure permitted sustained rigorous attentiop to issues of proposition-
allywguided, long-term planning for institutional change. However, the
majority of OYD-funded projects were funded initially with the expectation
on the part df community sponsors that the supplementary funds would go
toward increasing the direct service resources of the community. Most
projects tried to meet these expectations by taking on both services and
limited system development activities. Findings from the FY74 BREC
evaluatioﬁ, however, suggest that the decision to provide direct services
may preclude work in systém development and the initiation of institutional
change objectives where all staff are involved in all efforts. Where pro-
grams were successful in engaging in service provision and in the sorts of
activities directly supportive of the Strategy, project structure tended

toward one of the following arrangements:
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A program structure which included a central, admlnls—
trative component, situated frequently w1th1n a,local '
government unit, and responsible for training, evaluation,
and4p011cy\gu1dance, and a separate service provision or
service referral component. The functions of the com-
ponents'were aligned so as to complement each other:  .ser-
vice activities contributed to long-range institutional
change objectives, and administrative efforts stupported;
negotiation of policy changes, support for demonstration
efforts carried out by the service' arm, and joint planning.
and resource allocation with other key agencies. This
arrangement was rare, but promising and potentially -
powerful.

An internal functional division of labor among staff (a
smaller scale version of the separate component arrange-
ment), such that persons responsible for service delivery
were not responsible for sustaining system development
efforts, and persons responsible for initiating and main-
taining system development and long-term objectives were'
not also expected to spend time counseling individual
youth. Numerous projects made some effort to accomplish
and sustain a division of labor of this sort, though the
size of the staff in relatiom to the varicus service
compitments often made functional dlfférentlatlon problem~
atic.

b. Project Staff

The relatively small size of the Office of Youth Development
projects and the enormity of the task meant that the:n&turgﬁand quality of
the staff was particularly Iimportant to the successful impﬁeméntationiof
the Strategy. Specifically, the experience, orientation, and competence
of the staff were discovered to bear substantially upon.Strategy adoption

and implementation.

(1) Experience--With relatively small budgets and a commit-
ment, at least implicitly, to some direct serviéefprovision,
youth services systems tended to attract (and hlrei persons

whose tralnlng and: experience predisposed fhem to an
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emphasis on and interest in "helping kids,' usually by
means of one-to-one service of some sort. Under these cir-
cumstances, staff who were introduced %o the propositions
of the Strategy frequently used the propositions to re-
name activities with which they were already familiar and
in which they coﬁtinued to engage. Over the last three
years, the need for staff skilled in providing political

and technical support has become increasingly apparent.

(2) Orientation--The orientation of the project staff

toward the Strategy and toward its implications for long-

range planning appear to be identifiable along the follow-

ing dimensions. Each of the dimensions below has been found
to contribute to the overall direction taken by a project,
and to the likelihood that the Strategy will be implemented.
Acceptance of the theoretiecal propositions as plausible
éxplanatibns of delinquency and as plausible grounds for
program design. Where staff have  yported the Strategy
criteria, they have been less frequently tempted to generate
visibility and credibility through supplementary direct
services. Where‘compefing explanations or theoretical
models have prevailed, objectives which appear to be in line
with the Strategy have been unsupported by staff activities.
A structural view of events, situations and relation-
ships. To have a structural view means seeing the difference

between changing a person in the school and changing the
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school. It means the advantage of an officially sanctioned
advisory position, in which recommendations offered must
be attended to, over a position in which allies are pre-
sent but not accountable. Structural interpretations seek
to identify the features present in a situation which re-
sult in certain actions (including the success or failure
of certain plans and strategies), and to sort out the
changes which would be necessary in structures (not persons)
to promote a different set of actions.

On a day-to-day basis, projects have frequently given é
in to the temptation of psychological interpretations which
-have then come to be translated into strategies based on
personal influence, moral persuasion and good intentions.
The sorts of long-range institutional change objectives
which would be characteristic of a structural view of the
- warld often have been absent from project plans. Where ‘
objectives have entailed a working relationship with any
or all of the major agencies, the intended consequence most (
frequently has been an increase in available services, or {
"more of the same." The sorts of investigations and‘ {
. analyses which would hecessarily proceedkfrom a structural {
view, e.g., flow analysis, and which .could support objec- \
tives oriented toward rearrangements of organizations have
not been widely undertaken.

The introduction of a structural view of the world,

and assistance in the practice of structural interpretations
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of problems and events day-to-day turned ocut to be a
task which was seriously underestimated. Ordinary persons
on the street tend to intrepret their world psychologidally,
to assign praise and blame, and to create angels and devils.,
Persons working in youth services system projects differed
from ordinary persons only in that most of them were
consciously trained in the psychological perspective. The
success of an enterprise grounded in a structural perspec-
tive depended to & large extent on the success with which
such a structural perspective came to replace the existing
péychological one. Replacement tended to be accomplished
most readily in projects where (1) no direct services were
offered and project activities focused entirely on the
development of coordinative and political/policy capacity,
or (2) where a history of direct service brought staff to
the point of seeing that the problems which they saw over
and over again were not necessarily functions of the mental
or emotional states of individual youth, and thus were not
remediable by means of individual treatment. The latter
occurrence was rare, and existed most likely where the
provision of services coincided with administrative support
for evaluative research and an‘experimentél approach.
Willingness to engage in evaluative research--acéepm
tance of the theoretical propositions of the Strategy were
insufficient as a guide to planned change in any given com-

munity. Just as the rules of chess cannot account for their




use in any particular chess game, the propositions of the
Stfategy could not specify the way in which access to
roles, negative labeling, and alienation were demonstrated
in any particular community. There was no shortcut to
finding out.

If the inplementation of the Strategy implies the use
of an empirically developed knowledge base, the only way
to implement the Strategy is to engage in the sorts of
research which will provide such a base. Nevertheless,
even those projects which were most enthusiastic in their
endorsement df the Strategy frequently placedbevaluative
research last on their list of priorities for project
resource allocation. The efforts of the last year have
been’ﬁirected toward the developiment and testing of a
battery of instruments which may make needed evaluative
research a more routine undertaking for those projects
which are inexperienced in this area and which, for rea-
sons of fear, inexperience or misdirected humanism have
assiduously avoided the development of a knowledge base
guided‘by the criteria of the Strategy.

The experimental stance--projects which adopted an
experiuental (tentative) approach to their own activities
generally did so when they ceased to believe in the inher-
ent success attendant upon good intentions. The experi-
mental stance is necessarily grounded in a sound empirical

approach and requires thorough assessment, careful planning,
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precise evaluation, and the willingness to fail. The experi-
mental stance is characterized by a commitment to finding
out what the consequences of 2 program are, which overrides
any commitment to the survival of the program.

The absence of an experimental stance on the part of
most projects was evident in the lack of preplanning as-
sessment and in the failure to establish theory-based evalu-
ation criteria tied to the outcomes of major objectives.

In addition, few projects were successful in gaining com-
mitments from the key public agencigs to view the project's
undertakings as "demonstrations,'" the successful features

of which would serve as grounds for institutional change.

(3) Competence——The majority of project staff brought with
them competence in the administration of delivery of social
service programs. Staff members who were supportive of the
Strategy were most effective where this support was coupled
not only with expertise in service delivery, but also with

expertise in evaluative research and its uses in pelitical

settings. Larger projects, especially those with both ad-

ministrative and sexrvice components, were most likely to

have made provision for research and evaluation staff

- (although the critezia employed in the work by such staff

were not always those of the Office of Youth Development).
Directors of Smaller projects, upon recognizing the need

for technicalycompetence, were frequently forced to wait
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comnunity.

for an empty slot or to contract for limited evaluation
with an ou:cside organization.

The centrality of technical competence in making the
Stretegy work was a discovery, not a presupposition. With
the recent development of instrumentation necessary for
assessment and evaluation tied to Strategy variables, it is
increasingly likely that the contribution made to communi-
ties will be in the form of expertise and technology, not

supplemental program (service) monies.

¢c. Allocation of Project Resources

The allocation of money, staff, time, and energy serves as

an index of the degree of project support of the Strategy and of the
translation of verbal support into substantive action. Acceptance by the
project staff or aapolicy board of the tenets of the Strategy is a necces-
sary first step in implementation, but is not in itself sufficient to
guarantee the introduction of theory-guided youth service delivery in a
Acceptance of the theory has turned out to be of little use.
where not supported internally by substantial resource commitments to
system-building and institutional change objectives; and where not sup-
ported by efforts to alter the existing pattern of decision making out-
side the project. Resource allocation which is oriented largely toward
éngning service péovision, independent of theory-based assessment and
evaluation, and independent of agreements with the major public agencies
to attend to outcomes of service "demonstrations," cannot support a sound

test of the Strategy's viability.
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' ' In the three years of project funding under the imperatives
of the Office of Youth Development's Strategy, project directors have be-
come sufficiently familiar with the propositions of the Strategy to be
able to use its vocabulary and to identify, sort out, and analyze problems
in its terms. With less frequency, but increasingly, project staff have
~_tz\een*able to accomplish the same tasks. In relatively few instances,
however, has verbal acceptance of the Strategy been accompanied by the
sort of resource allocaticn which, carried cut and documented, could per-

3

mit definitive statements about the sorts of operatiocnal steps required

for successful Strategy implementation in a community,

d. The Use of Support Mechanisms
In a search for credibility, legitimacy and access to the
decision-making structure, projects have formed advisory boards, manage-
ment boards or interagency councils composed of private citizens (youth
and adults) and agency representatives of both the private and public
sector.  Where boards or imteragency councils have been effective mech-
anisms of support, they have generally:
- ~included persons who have sufficient status and decision-
making authority to commit agescies or organizations or
- groups to action, or to cause such commitment to be forth-

coming;

-

s 1er esentative ¢f sach of the major public
LTutory responsivility for youth services--
ts, and walfare;

~inciuded persor
agencies wit
schools, pol

13
n st fate)
iice, cow

l‘i

~-taken seriously a peolicy-making function guided by the
Strategy;

-been supported by a tochnical staff which is engaged in more
than small-scale service provision, (Engagement in activities

of substance can alsc solve the continuing membership/
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involvenent problem. Organizations involved in activities
of substance and consequence, e.g., the schools, rarely
ve trouble getting people interested in their hoards.);

-supported a period of empirical assessment, with low visi-
bility, in the interest of long-term planning and pay-off.

Where boards have proved inelfsctive or troublesome, they have tended to
be:

~composed of lower-level agency staff "assigned” to the
board by a supervisor, but with no power to speak on be-
half of the agency;

~composed Jlargely of "interested citizens™ with no ug¢ucy
comnections or prosuects for influencing changes in deci
sion making and resource allocation;

-intevested in pursuing vavious pet projects guarantesd to
tie up staff time with activities peripheral to the in-
tended prograwn thrust;

~unconvinced of, uniuterested in, or antithetic to the
Strategy propositions as plausible explanations of delin-
tuent behavior;

~uninformed about the St rategy propositions, and so unable

to make policy consistent with Strategy implications;

~uninformed ¢£ the sort of data required for policy making
consistent with the expectations of the Strategy;

-unsupported by a technical staff engaged in evaluative
research, inciuding youth uneeds assessment, coumunity re-
sources assessment, investigation of existing interagency
relationships, internal decision-making processes within
agencies (and their consequences for youth), and the way in
which needs and resources are differentiaily distributed
throughout the community.

In light of the tentative findings vegarding sponsorship
and the use «Ff policy-msking bozrds or councils, subsequent arranguments

might take the following form:
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STRUCTURAL COMPONENT

Local Government Unit

Advisory Board or Council

Technical Unit

MEMBERS

Elected officials §
administrative staff

Public and private
agency representa-
tives, private
citizens, youth

Staff specifically
assigned to support
the advisory board.
May include an
"extended staff"

of technical per-
sonnel from major
agencies.

FUNCTION

Issue policy on the allo-

cation of youth resources

Make informed policy re-
commendations to local
government,

Engage in evaluative re-
search and to present
findings to the advisory
board.

Aid in formulating inter-
pretations which can be
transformed into policy
»ecommendations.

This arrangement is not markedly different from that recom-

mended by the Office of Youth Development in 1972 (Hunter, 1973).

However,

two major discoveries have been made since that paper was originally issued.

First, the role of local government sponsorship has been clarified; the

support of local elective government appears to be essential to the legi-

timacy of the youth services system effort. The youth services system is

expected to be most fruitfully established by ordinance under a unit of

local government, thus establishing a certain degree of autonomy, perma-

nence, and neutrality with regard to specific agency loyalties and pres-

sures.

(Without an ordinance or its equivalent, the youth services system

is, of course, subject to the political vagaries of changing administra-

tions.)

Secondly, and most critically, the experience of the last

several years has demonstrated the necessarily empirical base of the youth

services system.

The technical unit, then, must have skills which go

beyond administration and beyond competence in reporting. Implementation
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and testing of the Strategy requires commitment to a process of rigorous - - -

evaluative research, starting with the implementation of systematic as- -
sessments .and culminating in the evaluation of institutional change ob-..
jectives. Staff hired to support the youth services system policmiaking'
body must consequently be a technically competent staff.

While the structure of the youth services system does not
appear markedly different from that proposed earlier, the functions per-
formed by each component of the structure have been increasingly well
defined. FY76 and subsequent years may be employed productively in the -
documentation and testing of these more specific notions of sponsorship

and functional roles.

3. Interorganizational Issues

Agencies which provide services to youth in a community,
ranging from the public schools to small, private, categorical service pro-
grams, vary in the extent to which they take each other “into account, or in
the extent to which they work together in an effort to change or improvéf
the services which they offer. Joint efforts are likely to occur on a
case-by-case basis. Youth services system piojects differ from éfher
community structures in that ,they have been funded to deZibefdteZy_andv
systematically take into account the effects of existing agencies aﬂd‘or;
ganizations, and to deliberately and systematically engage in the sof%s
of relationships wnich could promote assessment and chaage of exisﬁing
arrangements.

Adoption of the Strategy as a guide to project activities,
theh, necessarily implies the commitment éf time, staff, and cher

resources to relationships with other agencies which support the
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coordination of resources, to the assessment of current policies and
practices affecting youth, and to the formulation of objectives fgf change.
The ability (or willingness) to enter into such relationships has in many
cases qualified the ability of a project to implement the approach.

A series of factors potentially bearing on implementing
this approach have been presented. The next steps would be to specify in
greater detail some of these factors, develop standards or measures, and

test their relevance in an experimental design in which the apparently

most relevant factors are systematically varied.

IIT. THE APPROACH JUDGED AGAINST THE TASKS OF PLANNED EXPERIMENTATION

In Section I, a series of implementation tasks and demands

were listed. The approach is judged against those tasks.

A. THEORETiCAL BASE
R Programs should be guided by valid theories concerning the
igsues which are being acieﬁ upon.

The better fested, more valid, and more spécific the theory,
the mofe likeiy the actions will be specific and effective. The explana-
tory power of‘the Strétegy——the ideas about access, labeling, and aliena-
tion——hgs been assessed with positive result§. A strong base has been
1ai& (Sée Chaptér 1. Coﬁtinuing work is needed, however, to refine and
specify the proposifioﬁs, and particularly to develop measures for institu-
tional characteristics which affectvaccess, labeling, and alienation.

For system development, there is a theory of coordination,
as was.de$§fibedAin Chapter III. Measures have been prepared and used, and

the pr0positibﬁs appear to have considerable heuristic value for those who
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use them. It remains that the validity of the propositions has not been
adequately tested. Nceded are a more thorough grounding of the proposi-
tions in organizational and interorganizational theory, more and better
measures, and the occasion for an adequate test.

While there is much to draw on in general, there is at pre-
sent no specific theory of institutional change as applied to Strategy

goals. Chapter II is the attempt to start that work.

B.  PRACTICAL CRITERIA
The theories should provide criteria which ¢uide practical
Judgments.
One kind of guiding criterion is a measurable variable.
References h. - been given for the present sets of measured variables for
the Strategy and the coordination propositions. Considerably less is
presently available for Strategy;based institutional change. One measure
which has been prepared is the "transitional probability,' used in examin-
ing the flow of youth through vafious formal processing sequences such as
those of the justice system. A change in the probability of a youth's
transition past a certain decision point iﬁ a sequence is a measure of
change in the statutes, regﬁlations, policies, and practices which are
thought to control those decisions. .See ""Flow Analysis Notes'" (Appendix C)
and BREC Hahdﬁook, Cﬁapter 8, for descriptions of the procedure.
| Another important criterion is a program specification
which describes in prac£ical-terms what the’intended situation should

look like, or describes how persons should act to produce the situation.
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Without these criteria theoretically specifiable situations cannot be
realized in operation. 1In large part, the production of practical spe-
cifications is a matter of repeated program design efforts and tests.
At présent, specifications for youth employment and diversion have re-

ceived the most attention. Appendix D (Youth and Work, Chapter Four,

plus Supplemental Notes on Experimental Youth Lmployment Programs) and
Appendix E (Notes on Diversion) contain two examples which the reader

can judge.

C. APPLICATION

Persons‘must be disposed and able to apply the theories
and the criteria in specific sttuations. It will be necessary to adopt
precise practical specifications for the desired outcomes, institutional
arrangements, and interorganizational relations.

Applying a theory requires numerous decisions on whether
a given situation or outcome conforms to that theory or to the criteria
whicﬁ‘flow frém it, and whether a given action is likely to affect char-
acteristics which control the desired outcome or situation. Presumably,
to make these’decisions, persons must operate in a siiuation which per-

mits and encourages such application, must regard the theory and its

“
I8

criteria as a standard of preference, and must be able to translate
logicall& from theoretical ideas to practical c¢ircumstances. If the
theoretical ddeas -ave not applied, one night look to sever&l“explanationéf‘

-a person does not understand logically that "access to

desirable social roles" refers to overt responses to
acts in situations, and does not refer to attitudes;
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-a person works with persons who do not share a preference
for the explanation in "access to desirable social roles,"
with persons who never employ the idea, and so has no sup-
port for doing so;

-a guideline requires a program to spend its money in ways
which cannet address a prescription coming from the idea
"access to desirable social roles,'" making its application
impossible.

i
There have been substantial problems in assisting person§
and in creating situations to support the application of the ideas in this

approach. Section II describes in some detail factors which may bear on

application of the ideas.

D.  CONTROL

If* the cpproach is to be implemented or tested, there must
be sufficient control to realize the specifications.

Assuning adequate specifications, providing the control
sufficient to implement tnose specifications is a serious matter. The
stereotypical image of implementation in the youth services tends to be
that assouciated with a direct service component. An zilocation is made,
a staff is hired and trainsd, facilities are arranged, doors are opened,
and youth begin flowing thrcugh, with some presumed effect. Compared to
this stereotype, impiementation of the approach recommended in this paper

is relatively more‘politﬁaal, less familiar, occurs on a larger scale,
and requires relatively greater attention to interdependence and simul-
tanetdy. The charactceristics of impiementation just presented Invoive
substantial problems.

The instituticnal arrangements which are to be changed are

traditional and habitual minifestations of basic values shared in the
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culture.v The traditional chafacter of presenﬁ«arraﬁgements and their
va{qe'baséﬂmake the changes inherently political; very fundamental cares
and concerns are involved. The practical requirement of implementation |
is tb’be‘gple to conduct a broad rehegotiatioh of ‘alternative ways to
realize those values and coﬁcerné,{and to be able to create broadly shared
and pqwgpfully supported agreements needed‘to sustain the new and desired
relations. Not all, but some, of the desired changes are of the magni-
tude 9f desegregation, school consoiidation, or the adoption of strict
environmental controls. This comparison may give an indicatiqn of the
character of the political movements, negotiations, and changes in per-
ceptions which would be needed.

The scale of implementation is often quite large. It is
one thing to ask whether a single small program component uses its funds
efficiently. It is another thing to ask whether a jufisdiation is using
its funds efficiently; to do so one must not only consider the efficiénéy
of each ‘component, but must also ask whether the components are appropri-
atelY'felated;”and whether the relative allocations to different compo-
nents are appropriate given somé set of objectives and priorities. An
important aspéct of ‘efficiéncy is systems efficiency, which must be
judged in terms “of the whole funding pattern in'a jurisdiction, rather
than on the parté separately., Frugal spending for services not needed,
or not needed where they are, is not efficient. The ‘question must be
taken up on a larger scale.

Similar arguments may be made about efforts?to‘rationalize
referral ‘patterns in a network of services, or about various attempts at

institutional change: .a program of change to improve the holding power
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of schools is a large scale venture.  Practically, the larger scale re-
quires relatively more control, more power, more ability to deal'withfﬁ
large amounts of information, more ability to specify and-foliqw—uéepn;
large numbers of events, and more ability to deel with multiple’ggganégaf_‘
tions.

Similar problems stem from the neeessity, iq this appgegch,
to take into account interdependencies among various program issues, and
to undertake related efforts simultaneously. Many cutrent, well#fespééted
recommendations‘fer the improvemeﬁt of education, for.example, call not
only for‘changee in‘thevcurriéﬁlum and precedufe of the echodis; E&é AIeof
for greater student involvement in work and commenity'éffairs,téﬁd for an
adjustment of 1nteraet10ns with the Juvenlle Justlce system. Pfﬁé%icéli},
1mp1ementat10t requlres tieing 1mp1ement1ng organlzatlons together in suCh
a way as to permlt s:multaneous con51derat10n and action on related 1ssues.

If it is felt that school referral to court is an 1nappro-
priate response to behav1or euch as truancy‘or minor but repeated dlsrup*
tion of school activities, to mount a different‘fesponse fequifes adjuSt-
ment not only in the use of the court and in the school-court referral
procedure, but also requires mounting a new type of response within the
school. The aspects of the problem are interdependent, and must be . .
dealt with simultaneously. To expand the frequency with which school
activities and work activities ‘are integrated parts of -development for
students, it is mecessary not only to- increase.the available jobs, but
alse to adjust curricula and employment processes s$o that jobs and
schooling-make the most‘productive use of each other. Again, inter-

dependence and simultaneity are the key factors.

Z236m



The approach described in this paper appears to make

str1ngent demands that 1mp1ementat10n deal w1th polltical matters, scale,
1nterdependence, and similtaneity. However, these demands do not seem more
.striﬁéént*than those for many current efforts. Further, as has been dis-
cussed in Chapter I1I, an approach to meeting these demands is recommended,
and methods for implementing it are growing.

e &

- ..E.  NEED FOR MEASURES

To’assess current situations, or to evaluate the extent
and desirability of any changes in that situabion, it will be necessary
to measure Strategy variables, to measure institutional changes, and to
measure aspects of‘systams reZationships.

The avallable measurés and the dlrectlon of their develop-
;ment haVe been descrlbed or referred to in several portions of the report
so far. Our conclusion is that, in respect to.this task, the approach
does not;suffer‘in comparison with other approdches to youth development,

and is in better shape than most.

F.  REPLICATION
s Tt must be possible to transfer information about outcomes
‘and methods well enough to permit replication. |
It was argued earlier that specific transfer and réplicae )
tion of nrooram ideas mav not he hassible. that onlv ceneral specifica-
tibns ¢an be transferred, and that the discovery of specific outcomes and
methods would ‘indeed have to be the product of planned experimentation in

a given Tocéale. Whatever the judgment about how specific an effective
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transfer can be, this approach appears to be at a disadvantage only to
the extent that it is, in fact, unfamiliar. Practically, a training and
information effort would be required to create a method for transferring

tested products based on this approach.

G. SYSTEMS CONSTIDERATIONS
Relationships among specific situations and the relevant
portions of their envirvorments must be taken into account.
The  system principle notices that any given situation of

interest (truancy) rests in a context of related issues, which make '~

analysis of the situation more complex, more ambiguous technically, and -

more complicated to deal with. 'In typical services programs, technical
clarity, or technical rationality, is achieved by simply excluding rele-
vant factors. This is," in effect, what happens véry often when someone *
sits down to counsel a youth about truancy. The relevance of school con-
tributors to truancy is practically excluded, because it is not addressed.
The counseling proceeds on its own terms, within a '"bounded rationality"
which excludes factors likely to be more influential on the students'
behavior than the counseling is.

That the approach demands taking into account such rela-

tionships is not a disadvantage of the approach, but a virtue. Further,

other elements of the approach are intended to clarify those relationships'

(for example, establishing a relation between school factors and truancy).
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CONCLUSION

| We have argued that the practical usability of the approach
should be judged égainst‘implementation taské contained in some overt view
of the implementation process. We havé prdﬁosed such a view: planned
experimentation. )

'fhe preceding discussion has proposed. a series of demanding
tasks required to implement the approach or in. implementing methods like
it. Substantial difficulties in imple> >tation have been revealed. That
discussion should not lead to the.conclusion that the approach suffers by
comparison to other approaches currently being tried in youth.development..
This approach tries to deal systematically with a series of relevant con-
siderations which often are not even addressed.. In our experience, an
"invisible yardstick' often is used to rate the approach. Persons tend
to discuss the approach and its problems as. though there exists some sure-
fire, easy approach to youth develbpment, already available, aiready
tested. That is not the case.

Judging the approach against the tasks, we find that delib-
erate efforts have been made to satisfy those tasks, that substantial
progress has been made, and that the approach compares favorably with
other approaches, while at the same time addressing many often unattended

issues.
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SELECTTIVE REVIEW OF THEORETTICATL WORK
BEARING ON INTERORGANIZATIONAL RELATIONSHIPS
(EXCLUDING LITWAK) : '

Although OYD has drawn primarily from the work of Eugene Litwak in
the field of interorganizational relationships, a number of writers have
made useful contributions in this area. The following is a brief review
of the work of some of them. The emphasis is on concepts and proposi-
tions most likely to carry implications for projects' efforts to develop
youth services systems.

Power and dependent relationships are not necessarily ''zero sum games."
In some cases, organizations may be dependent on each other for a variety
of reasons; one organization being dependent on another for one task while
the dependence may reverse for other tasks. |

Thompson (1967, pp. 29-39) provides a view of organizational inter-
relationships. A dichotomy between competition and cooperé%ion ié frovided.
Competition requires very little interaction between organizations while
cooperaticn requires varying levels of interaction. Cooperative relation-
ship§ can be subtyped into three strategies:

1. Bargaining. The negotiation of an agreement for the exchange of
goods or services between two or more organizations.

2. Cooptation. The process of absorbing new elements or policy
determining structure of an organization.

3, Coalition. The combination of two or more organizations for a

common purpose.
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The management of relationships with other organizations is usually
the responsibility of the institutional level of the organizations (except
in instances of extremely collegial structures). The management of in-
terdependence is a political problem.

it requires establishing a position in which diverse organiza-
tions in diverse situations find overlapping interests. The manage-
ment of interorganizational relations is just as political as the
management of a political party or of international relationships

And just as political parties and world powers move toward
their objectives through compromise, complex purposive organizations

find compromise inevitable (Thompson, 1967, pp. 23-31).

William Evan (1966) introduced the concept of the '"organization set"
as a means of describing interorganizational relationships. The organiza-
tion set is composed of organizations in interaction with a focal organiza-
tion. In juvenile justice diversion programs for example the focal or-
ganization may be the police department because police officers with their
available discretion can greatly determine the referral patterns for
juvenile offenders. The focal organization is surrounded by other or-
ganizations in interaction.

Some of these are input organizations, supplying stimuli in the

form of raw materials, personnel or general expectations, while

others are output organizations receiving things from the focal

organization. The autonomy of decision-making in the focal or-
ganization is affected by the relationships with members of the

set. The size of the set, overlapping and interlocking member-

ships and the similarity among the members of the set affect the

interaction patterns (Hall, 1972, p. 316).

The actual relationships between organizations are determined by a
number of political, cultural, ecological, technological, and economic

conditions. Hall (1972, p. 322) classifies these conditions into three

categories. The first is ewxfernal to the interorganizational relationship
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and consists of 'legal or traditional expectations of contact and the Jeneral
envirommental factors which must be taken into account at any particular
point in time" (Hall, 1972, p. 303).

Hall's second category concerns internal factors which affect organiza—
tional relationships. These factors include the development of joint
programs, joint resource facilities, and the degree of professionalization
of employees. The greater the number of joint programs 'the more organiza-
tional decision-making is constrained through obligations, commitments or
contracts with other organizations and the greater the degree of organiza-
tional interdependence' (Aiken and Hoge, 1968, p. 914). Members of similar
professions (doctors, lawyers, social workers, law enforcement personnel)
often maintain extraorganizational contacts through professional associa-
tions, conferences or friendship.

Hall's third category of interorganizational factors concerns common
units such as clients, programs or financial authorities. Within the
juvenile justice system many agencies may serve the same client. The
degree of awareness of this situation between agencies may prompt a formal
procedure for better serving the client, A complete lack of awareness of
the situation may prompt needless duplication of effort and intense frus-
tration on the part of the client. Reliance upon a common funding source
should always lead to increased organizational interaction be it facili-
tative or competitive (Hall, 1972). Agencies funded by local government
are acutely aware of each other during budget allocation times. They
often form alliances or coalitions to promote further funding. In some
cases, however, the same agencies become fiercely competitive with each

other if one agency's survival is dependent on the city council's cutting
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the budget of the. other agenﬂy In thls case, there is ‘an actual ”zero

sum game'' phenomenon-—thern can be winners and losers in the f1n1te and

P .
RN . SRS

plannedweconomy.ef.local gOVernment.A The common un1t here is’ dollars and
it is a perva51ve factor for 1nterorganlzat1onal relatlonshlps ‘
PR .

Goetzkow (1066 pp. 13-14) prov1des yet another view of~organ1zat10nal
interrelationships. = Frequency of interaction is a key variable‘to.his
analysis. ‘He subdivides interaction into three categories: (1) “nterpere~:
tration or“relationshiPS'which are internally common to organizations-such as
a common labor union; (2) boundary spanmning which is ‘the: function of an
organization specifically designed ‘to relate with other organizations,

i.e., purchasing or marketing divisions; (3) oo ﬂ'*v.f i ‘Qa”f“ﬁyﬁ%f_f*
wh1ch evolve as orgdnlzatlons 1nterrelate at hlgh levels and permanent
units are ser u; Wthh handle the 1nteract10ns‘ Increased frequency of
interaction among organizations is an impertant variable because it leads
to the development of stable patterns of interaction.

Frequent interactions do not necessarlly mean hlghly formallzed or
000peratlver?e1gt10nsh;nsr Interactlon can be very freqnent.but hlghly
competitive in nafure. Interactions ‘can be numerous but veéry informal.:
especially if the work exchanged is monroutime. . .. « w rts e

Klonglan et al (1973) have developed 51x "basic assumptlons ‘Which
underlie theories of organizational lnterdependence andrthe need.for coor-
dination .of -agency resources: - S A IR o ]

; LS £
1. Organlzatlons are faced with a 51tuat10n of llmlted resources.

Ea IO

2. Organlzatlons must nbtaln resources from other units in their
v task enviromment:, . . . : : _ N N R R LI
~%. Drawing.on outside resources reduces an organization's .autonomy.’

cos ; e R . ~ ' kN - - . L o _-‘_ e 3 BT T ST F i“ﬁ;ﬁf-.i o
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4, Organizations prefer autonomy and engage in interaction only
when resource needs cannot be met within the unit.

5. Organizations prefer low levels of interorganizational relations
and will engage in higher levels only after lower levels have
failed to fulfill resource needs.

6. Different levels of interorganizational relations camn be ordered

in terms of form and intensity of interaction.

Klonglan and his associates state that recent analysis of specific
activities sharpens focus on the intensity of cooperative organizational
interaction as a key variable for organizational interdependence (1973).
InterorganizatioPal activities can be categorized as being low, middle
or high levele of cooperation. Klonglan's description is as follows:

Low Level'Cooperation Between Organizations

1. Acquaintance with relevant personnel from other organizations,
2. Familiarity with relevant programs of other organizations.

3, Informal unscheduled communication.

4.  Exchange of general information: program emphasis, etc.

5

. Joint interagency council membership.

M1dd1e Level Cooperation Between Organlzatlons

6. Formal exchange of 1nformat10n, in-house newsletter reports.
7. Exchange of personnel, resources, materials, and equlpment.

8.. Joint projects between organizations.

High Level Cooperation Between Organizations

9. Joint budgetary considerations and money exchange or transfer,
10. Formal oveilapping boards.
11, Joint ownership of facilities.

12.  Formal written agreements regarding organizations' policy and
programs. '

The concept of interagency coordination which is so widely pre-
scribed among human ssrvice agencies is considerably more precise when
it is described with the above continuum. 'As we have mentioned in ‘a-pre-

vious section, the structure of interrelating organizations can greatly
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facilitate interdependence. Certain structures seem to lend themselves
towards better interorgapizational relationships.

Organizations having many joint programs with other organiza-

tions tend to be more complex, more innovative, have more

internal communication channels and have slightly more decen-

tralized decision-making structures (Rothman, 1974, p. 126).

The implication of the above statement is that you can purposely
design organizations to better deal with organizational interdépendence.
By incorporating structural elements such as professional diversificationm,
decentralizationgand intense internal communication into the organiza-
tional framework, organizations can better prepare for necessary inter-
dependence. ' This would be especially crucial for organizations with

- . A - 3 -
complex goals involving many sectors of the community, i.e., promoting

youth development and preventing delinquency.
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(For use with interview schedule 8.5)

SYSTEM DESCRIPTION: ANALYZING INTER-ORGANIZATIONAL RELATIONSHIPS

Whether or not they regard themselves as parts of a network,

organizations affecting youth in any community take one another into

~account. Referrals of young people, exchange of information and

joint planning are examples of this. Willingly or grudgingly,
virtually every youth-serving body coordinates to some degree with
others.

Organizations rarely are able to apply the same level of
precision to coordination that they use in handling their internal
affairs. Patterns of interorganizational contact and referral
often appear to be born out of a slapdash cdmbination of folk
knowledge ;ﬂd historical accident. Well intentioned attempts to
transfer common sense rules for interpersonal relationships to
organizations usually have fizzled. Working together in harmony
and‘ldve‘is difficult enough to pull off in a single household;
applying this ideal across the Board to a network of organizations
is an impossible dream.

In fact, the situational variations in interorganizational

settings are so great that any one formula applied across the

‘board prdbably is doomed to failure. What it takes to get joint

work done effectifely depends upon the nature of the task at hand
and upon the respective goals, policiesyand structures of the
partner 6fganizations. Making suggestions for improving any
particular relationship requires finding out first about these

dimensions of the interorganizational setting. This information
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permits applying recommendations for preferred ways of handling

exchange between organizations, given a specific setting.

By comparing existing practices with recommended ones, sugges-

tions for improvement can focus on those aspects of a relationship ==

that are most likely to be causing trouble. This means singling

out particular ways of dealing with others that interfere with

getting a job done, that waste resources or that fail to serve the

interests of one or both organizations in a relationship.

Items on the System Description instrument are designed to

yield information on several dimensions of both the interorganiza-

tional setting and existing manner of relating between organiza-
tions. A single interview cannot cover every element of complex
linkages; the items focus on selected dimensions thought to he
most generally critical. Selection is based on é theory 6f

interorganizational linkages developed by Dr. Eugene Litwak.*

Guidelines drawn from Dr. Litwak's work indicate appropriate..

ways for organizations in given settings to relate to one another.- .

Five facto?s are used to define setting: (1) the extent: to which
organizations in a relationship view each other s goals as e1the1
mutually supportlve or competitive, (2) the respect1ve 1nterna1
structures of the organizations (how bureaucratlc is each?\

(3) the extent to which the organlzatlons off1c1ally recognlze

*"Towards the Multi-Factor Theory § Practice of
Lirkages Between Formal Organizations,' U. S. Department of .

Health, Education and Welfare, June 1970 (Final Renort Grant Nb.

CRD- 425 C1 9).
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their interdependence with each other, (4) the extent to which
exchange between them is stanéardized and routine, and (5) the
volume of exchange. A high, average or low rating on any dimen-
sion carries with it at least one recommendation for the most
suitable manner of relating in that situation, all other things
being equal.

For both setting and manner of relating, the discussion that
follows explains what each dimension consists of, why it is

important, and how it is measured, scaled and interpreted.

Dimensions of the Setting

Facilitativeness (Mutual Support)/Cqmpetitiveness

Definition:
The extent to which one organization's success in achieving

its own goals either helps the other achieve its goals (facilita-

tive), or hinders the other in achieving its goals (competitive).

Importance of this dimension:

Representatives of different organizations may be either
open or.guarded in what they tell each other. Which form of com-
munication is appropriate depends upon how facilitative or
competitive the setting is. Where goals of two organizations are
facilitative,’each can help itself by helping the other solve its
problems or overccme its weaknesses. The more competent and

successful one organization is, the better off the other will be:
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their goals are mutually supportive. In a facilitative setting it
usually pays each organization to openly share news of its difficulties
and shortcomings; one can help the other with its needs only when it
knows what those needs dare.

In a non-facilitative or competitive setting, on the other hand,
there is no gain for either organization in helping the other overcome
weaknesses. Advertising your shortcomings in this kind of atmosphere
not only may fail to elicit help, it may invite disaster. If the other
organization's goals are in competition with yours, a rational response
from there could be to use knowledge cf your shortcomings to gain a
tactical advantage.or to discredit you. So in this setting it usually
pays to be guarded in communication, keeping quiet when possible about
your own organization's weaknesses and problems and instead emphasizing
only strengths and successes. This is termed adversary communication.
It becomes more and more appropriate, the less facilitative the inter-
organizational setting.

Either form 6f communicating can be helpful when the setting calls
for it, but couterproductive when used indiscriminately. For this
reason it is important to have an accurate picture of how facilitative

or competitive the setting is.

Items on the instrument which measure this dimension (from page 'h'):

A. Organizations sometimes depend on each other in ways which are not readily zpparent, or
are not sccurately reflected in thoir contacts with each other. In order to get at these
relationships, pleasc imagine for a moment that the other orpanization closed down, or
mysteriously vanished tomorrow. Iff the disuppearance of statutory agencies (Police, Schools,
etc.) is just not possible to imagine, subsiitute the assumption that the organization's
cmployces go on an extended strike beginning tomorrow. Whut do you think would be the
probable effects on your organization with respect to the following?

1. You would find it no different (2), harder (3) or easier (1) to secure funds for your organization.
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2. You would encounter less (1), the same (2) or more (3) resistarice to éh}pogcs (goals) of your
programs. .

3. There would be no _change (23, increcased difficulty (3) or less difficulty (1) in getting the
information you need to conduct your program.

4. You would have an easier (1), no different (2) or harder (3) time meeting your obligations
to those to whom your organization is accountable.

5, It would increase (1), have no effect (2) or decrease (3) your ability to develop a more
integrated program for your service area,

6. Your ability to deal effectively with institutional blockages to youth development and with insti-
tutional sources of juvenile delinquency would improve (1), remain unchanged (2) or diminish (3).

7. You would find it no different (2), harder (3] or easier (1) to serve the rumber of clients most
suited to your organization's purposes.
(Thterbiewer: Omit #7 when respondent represents school or police.)

B, 1f all ties were severed between your organization and theirs, do you feel that they
would have a generally harder (3), no different (2) or easier (1) time in achieving their
own goals?

e Scoring of these items to form a scale:

Sum the raw 1-2-3 scores for all items.

- Interpréting the scale:
The higher the total score, the more facilitative the setting.

"3 gcores indicate that problems would increase if the other organization
were not present. This implies that the other's pursuit of its goals sup-
ports the respondent organization's goals. If an interview is obtained
from the other end of the linkage, a relatively strong inference can be
drawn that the two organization's goals are or are not mutually supportive.
Lacking this reciprocal interview; the rating should be stated as informed
conjecture, with a notation as to whether or not the responéé to item "'B"

above goes in the same direction as the bulk of the other items.
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L]

Interdependence

Definition:

The extent to which two organizations must take each other int;.
account in achieving their own goals. (Interdependence can be high in
either a facilitative or a competitive setting, and it can be high whether

or not the organizations officially recognize it.)

Importance of this dimension:

The higher the level of interdependence, the more is at staié iﬁvan
interorganizational relationship in terﬁs of goal achievement. Higﬁ .
interdependefhce makes deliberate measures for'working together effeét;vely
(or in some instances for maintaining effective distance) especialiy‘
desirable. All of the recommendations drawn from the theory become ﬁore
critical, the greater the interdependence. |

A low level of interdependence in a relationship which is plagued by
difificulties gives cause for considering limiting the resources devoted .
to trying to improve that relationship; it suggests that effort might:-

produce greater return if diverted to other pursuits. Low interdependence

especially signals the futility of working to increase official awareness.

Items on the instrument which measure this dimension:
The same as the eight items used to measure facilitativeness/

competitiveness (A" and "B'" on page 5 above).

Scoring of these items to form a scale:
Recode '"2'" responses as '0", recode "3'" responses as 'l1," and let

"1'" continue to equal "1'". Sum the recoded scores.

e Interpreting the scale:

The higher the total, the greater the level of interdependéncé;
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Internal Organizational Structure

Pefinition:

"The extent to which the reporting organization is organized
along either bureaucratic or human relations lines. Bureaucratic,
as compared with human relations, organizations tend to have
(1) centralized hierarchical, rather than collegial, leadersﬁip;
(é).internai guidénée more throuéh rules than committees;ICS) very
detailed spécialization of jobs; and (4) wholly objective .measures
of mérgt. ‘(Fof a more detailed definition and discussion, sée
Eugéne Lifﬁak's "Effects of Internal Oréanizational Structure on

Interorganizational Linkages.™)

Importance of this dimension:
Their-respective internal structures affect any relationship
that -two organizations have with each other. Other things being

equal (including compliance with recommendations drawn’ from linkage

. theory), a relationship between two organizations with like structures

will be more effective-than one between organizations with unlike
stfuctures.‘ o |
Organizétibnscthat havé markedly different structures cén expect
for that reason alone to encounter special probléms when dealing with
one another. For example, a person who works for a human reldtions

(relatively non-bureaucratic) agency is likely to become annoyed when

the bureaucratic representative he is negotiating with repeatedly has '

to consult rule books or send matters requiring decisions up through

a chain of command. Conversely, bureaucratic staff may have little
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patience with human relations employees' seeming inability to make
appointments ahead of time and keep them. In short, this kind of
;tructural interface can complicate a relationship.

Particular combinations of structures affect recommendations
about three kinds of practices.

1. Similarity or difference between structures of organizations
in a relationship affects the kind of communication that is most
likely to work to-either organization's benefit.

Similarity of structure (where both ends of a linkage are
bureaucratié or both are human relations) gives a green light for
open communication, provided that the setting is reasonably
facilitative with respect to goals. Where the setting is facilita-
tive and structures are alike, an organization has double reason to
be open in the relationship. Where setting is rated ''average' on
fécilitativeness, likeness of structures still can give cause for
moderately, open communication. ~(In a competitive setting, guarded
or adversary communication probably is appropriate, regardless of
structural compatibility.)

A marked difference in internal structures (a human relations
organization dealing with a bureaucratic¢ one, or vice versa) is a
potential source of conflict in itself, no matter how facilitative

the two organizations' goals. For this reason structural difference

gives cause for guardedness. Conflict can come from competing goals,

or it can come from structural difference. In either case there is
risk that one organization will use knowledge of the other's short-

" comings to hurt it. Where the setting is competitive and structures
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are different, adversary communication becomes especially important.
Where the setting is "average' and structures are different, there
still ié reason for moderately guarded communication.

2. A recommendation for increased procedural fo¥mality (based

on standardization and official recognition) takes on added

importance when either or both organizations have bureaucratic

structures. A recommendation for decreased formality becomes
especially important when both organizations are siuman relations.
Standardization of exchange still is the overriding factor, but
recommendations based on this alone should be tempered by knowledge
of the two organizations' internal structures. A bureaucratic
organization has an affinity for formalized procedure; getting

along with one may require extra effort to sort out some standardized
elements in a predominantly unstandardized exchange. Putting uﬁiwith
""unnecessary' red tape can pay, where a human relations agency wiéhes
to make inroads in a bureaucratic one.

3. A general recommendation (in the section on ”Standardizétiong"
below) is that unstandardized activity requiring frequent decision-
making be handled at high levels in an organization's hierarchy, and
standardized exchange be handled at lower levels. This recommendation
becomes less important where yggh_organizatibns in a regationship~
have humar walatjors strvetumas fubosa docioton =oRthe "5 155 con-
centrated at the top).

However, the recommendaticn still should hold for both parties

to a linkage, if either ome of them has a bureaucratic structure. =




It may seem silly to a human relations staff member to send his
director on a decision-making errand that a lower level persén could
handle just as easily,vbut the other (bureaucratic) organization'é
representative may not see it this way. In a bureéucrafié structure
the boss is the right person toiﬁake decisiéns A person accustomed
to this arrangemert is likely to question the credentlals of a |
human relations '"flunkee'" who shows up on policy-making business.

A human relations organizatjion at least should decide deliberately
whether it wants cooperation badly enough to cater to the '"whims"

of the bureaucratic organizations it deals with.

e Items on the instrument which measure this dimension (from page 'b'):

For a number of very good reasons organizations differ in the ways jobs are defined and decisions
are made. Some of the statements which follow will apply more than others to your organization.
For each question I would like you to tell me how frequently it applies -- always (5), most of

the time (4}, some of the time (3), seldom (2) or never (1).

The activities of most of the people who work here are determined by written rules, writteh
forms or job specifications. (If you feel you can't answer for most of the people, answer
for your own job only, and check here [].)

& When one of your job activities requires a decision which is not covered in regulations or
written procedures, the decision is made either by you alone or by consulting with your
colleagues, rather than dictated from above,

In your job you do pretty much the same kinds of things from one day to the next.

A task which requires immediate attention is at least as likely to be handled by an administrator
as by someone else on your staff.

#  Senior administrators take staff advice into account when making, decisions.

You perform specialized duties which are officially prescribed for your category of job, but
for none other.

An objective formal procedure is uwsed for rating erpleye~s in *his orgarizetion.

@ Scoring of these items to form a scaI

Reverse code the starred (*) items (a high raw score on these 1nd1cate>

colleglallty and absence of detailed division of labor, conditions which ‘
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characterize human relations rather than bureaucratic structures).
Take rawvscofes on the rémaining four items (a high score on
these indicéﬁes guidance by rules, detailed division of labor and
use of objéctive merit ratings, conditions which characterize
bureaucratic rather than human relations structures).

Sum the scores.

Interpreting the scale:

The higher the total score, the more bureaucratic the structure

of the reporting organization. The lower the score, the closer the

structure to the human relations end of the continuum. When
interprefing data for an entire nétwork, it is useful to rank order
all respondent‘organizations along this continuum. According to
the éﬁi&elihes, those whose structural ratings are fartheét apart
from each other should be most sﬁsceptiﬁle to the sorts of mutual
irritéﬁié described above.

A Following collection of data, respondent organizations can be

plotted By ﬁame along a continuum like the following:
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dependence

Official Awareness of Inter

Official Awareness of Interdependence

Definition:

The extent to which an organization officially recognizes its relation-
ship with another as legitimate and worthy of being made public. This can
vary independently of actual level of interdependence as measured by some
objective standard. Even where one organization's success in achieVing its
goals is affected substantially by activities of another, and even where

staff of the two organizations engage in off-the-cuff exchange, either or

. both organizations may balk at officially sanctioning the relationship.

Political concerns may make policy ﬁakers wish to keep visibility of the
exchange low, or (less likely) they simply may be ignorant of the extent
to which their goals are bound up with those of the other organization.
The key element of this dimension is whether or not a linkage receives
official organizational support. Such support is presumed to be present
when employees Who handle exchange with another organization perceive’

this activity as part of their official jobs.

Importance of this dimension:

The level of official awareness partially determinés how much
procedural formality is appropriate, how formal a setting should be used
for making contact and how much initiative should be taken by staff on
one side of a relationship.

Procedural formality is desirable where organizations in their per-
sonnel practices or other policy officially‘recogﬁ:ze their interdependence.
Where official recognition is high, written rules and standard procedures
can provide continuity in a relationship that otherwise might fluctuate

greatly with turnover of contact personnel. Developing this kind of

formality can help institutionalize a relationship and assure that it
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survives long after the excitement of a spirited push for coofdina—
tion has faded away. Putting contact itself on a formal basis in
the sense of meeting at offices or in committees, rather than at
lunch or golf, also can help regularize a relationship.

While this approach is recommended where official awareness is

high, it can be counterproductive where such awareness is low or

absent. When an organization in its official personnel policies
does not recognize its interdependence with another, an employee
from there must step outside his defined job role in order to
cooperate. If something goes wrong because of his cooperation, he
can't get off the hook by saying, "I was only doing my jéb." There
is no official support for the linkage or for that organization's
contact person. This can produce uncertainty and anxiety. Anxiety
can be reduced by a high level of trust, so trust becomes critical
in a relationship where official support is low or absent. Trust
develops more readily in an informal setting. Moreover, trying to
push standard procedural rules on an organization which does not
officially recognize that a relationship even exists is likely to
be futile at best. Other things being equal, low official aware-
ness calls for informality, both in contact and in procedure.

Where there is gross imbalance in level of official awareness
(high for one‘organization in a relationship and low for the other),
it makes sense for the side with higher awareness to display A
initiative, taking pains to feed the other with information

designed to heighten its recognition of interdependence.
t
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e Items on the instrument which measure this dimension:
¥

When contact occurs, how frequently does each of the following describe the nature of the contact?
{FOR EACH ITEM BELOW ENTER THE CODE NUMBER OF THE FREQUENCY WHICH BEST DESCRIBES THE EXCHANGE:
Always (5), Most of the time (4), Some of the time (3), Seldom (2) or Never (1)].

(Clients, page "'¢')
The person from there with whom you deal about youth referrals is officially designated by them
as a contact person for your organization (handling the contact is part of his official job).

{Information, vage "¢'; repeated for planning, page ")
The person from there whom you communicate with is officially designated by them as a contact
person for your ¢rganization (handling the contact is part of that person's official job).

Other exchange, page "g"

The person from that organization who handles this exchange is rated partly on how effectively
he deals with your organization.

e Scoring of these items to form a scale:

Sum the raw 1-2-3-4-5 scores for all items.

o Interpreting the scale:

The higher the total score, the higher the level of official awareness
of interdependence on the other side of the linkage. Inferences regarding
appropriate level of formality should take account as well of standardiza-
tion and volume of exchange and of internal structures of the two organiza-
tions (these are discussed elsewhere in this paper). In acting on a
recommendation for increased or decreased formality, the reporting organi-
zation should consider its own official awareness of the relationship.
Where ihterviews are obtained from both.ends of linkages, each respondent
organization can learn how its official awareness is perceived by those

with which it has contact.
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Standardization of Exchange

‘Definition;

The extent to which exchange between two organizations is routine,

uniform, predictable and free of surprise from one contact to the next.

Importance of this~dimension:-

Thermore standardized or routine that transactioﬁs are beﬁween fwo
orgaﬁizations; the more désirable it is to have formal Tules and proce-
dures for handling these transactions, and the lower the level should
be of staff who handle them. Conversely, low standardization makes

formality and blanket delegation of work undesirable.

When applied to repetitive activities, rules save time by eliminating

the need to continually rediscover how to do the same things. GStandardi-
zation megns‘that alternatives are limited; where this is the case, a
procedural‘thecklist can cover most of what is likely to happen. As the
nunber ofialygrqatives‘increases,vexhaustive checklists and sets of
rules necessarily get longer and longer; at some point the level of
standardization ;s so low that thgse:become counter—productive. With
a cumbgrsqmg ligt in hand, staff increasingly may have to apply rules
to cases wh%ch’do not quite fit, to unusual situatipns which the rule
makers‘didAnQF_envision, HFor highly standardized exchange procedural
formality qffegs,the advantages of saving time and increasing the
likelihood of continuity (discussed in the preceding section). For
relatively unstandardized exchange this kind of formality can produce
annoying red tape, waste time and be disruptive to a relationship.
Delegating routine activity to worker-level staff allows an_

administrator to keep his or her time c¢pen for critical high-level
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decision-making and avoid getting bogged down in repetitive day-to-day
detail. But delegation generally should be limited to relatively
standardized work.

Where standardization is low, unexpected issues are more likely
to come up. A low-ranking person attempting to handle unstandardized
exchange often is put in position of continually havitg to check with
someone higher up for decisions. At best this arrangement will waste
time on both sides of the linkage; at worst it can undermine trust.

The extent to which worker-level staff can handle non-routine
tasks without risking the kind of trouble just described depends in
large part upon the organization's internal structure. A collegial,
or human relations, organization characteristically places fewer limits
than a frationalistic one on the range of decisions which lower levei
staff are allowed to make. Where worker-level staff are empowered to
make décisions on the spot, delegation of unstandardized work is less

likely to create a problem.

® Items on thé instrument which measure this dimension:

When contact occurs, how frequently does each of the following describe the nature of the contact?
[FOR EACH ITEM BELOW ENTER TIE CODE NUMBER OF THE FREQUENCY WHICH BEST DESCRIBES ‘THE EXCHANGE:
Always (5), Most of the time (4), Some of the time (3), Seldom (2) or Never (1)].

(Cliénts, 'page '¢")
* In order to decide whether any. particular client should be referred from
one organization to' the other, your staff and theirs must first discuss

with each other details of the individual case. . ) .
In the process of handling client referrals, the same predictable issues come up time and again.

*In the process of handling clients, unexpected issues arise.

{Infoymation, page "'}

Their staff is able to figure out what your organization is doing without needing to be told.
The same predictable kinds of information are exchanged time and again.

*Unexpected issues arise in the exchange of information.

(Planning, page " {)

Their staff are able to figure out what your organization wants to do without being told.
In joint planning the same predictable issues come up time and again.

*Unexpected issues arise in the course of joint planning.

(Other exchanges, page "&")

In these exchanges the same predictable situations come up time and again.
*In these exchanges unexpected situations arise.
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e Scoring of these items to form a scale:

Reverse code the starred (*) items, and take the raw 1-2-3-4-5 scores :

for the others. Sum the scores.

Interpreting the scale:

The higher the total score, the more standardized the exchange.
Inferetices about appropriate degree of formality and level in hierarchy
also should take into account official awareness of interdependence,
internal structures of the two organizations and volume of exchange.
Looking at all of these dimensions simultaneously may generate conflict-
ing inferences regarding formality and level. Often the conflict can be
resolved by making distinctions among types of exchange (client referrél,
information transfer, etc.) and if necessary among kinds of transacti§n§ |
involved in each type. Standardization, official awareness, volume and
sofmetimes even intefnal structure may vary by type of exchange; for
exanple, client exchange between two Arganizations may be officially
recognized and highly standardized, while joint planning is neither.
Moreover, nearly any exchange of a given type involves both standardized
and unstandardized transactions; client Zntake may be highly standardized,
but from that'point on each case may be treated as unique and non-routine.
This last &istinction is not captured by the instrument, but should be
considered before acting on recommendations. Procedural formality and
delegation of work should be applied discriminately, specifically to
those types of exchange and elements which are most standardized. By‘
handling some parts of a relationship formally at lower staff levels
and other.parts‘informally_at high levels, it is possibkle, for example,
to achieve continuity an& efficiency -(tied to procedural formality and
delegation) and at the same time to build trﬁst and make decisions

quickly (tied to informality and non-delegatiom).
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Volume of Exchange

Volume of Exchange

Definition:

The frequency of contact between two organizations.

Importance of this dimension:

Although usually less critical by itself than standardization or
internal organizational structure, high volume can intensify problems
associated with insufficient procedural formality or delegation of
work. Other things being equal, high volume calls for an increase
both in standard rules and procedures for handling. the exchange and
in the proportion of work handled by worker-level staff.

Time saved by using formal rules where appropriate obviously
should be greater for an exchange involving thirty contacts per week
than for an exchange involving only two. An administrator who can
get by spending an hour a day on work which could be handled as well
by lower ranking staff may become virtually ineffective for decision-
making and planning when that kind of routine star.s eating up his
or her whole day.

Higher volume does-more than simply multiply the costvbenefits
of suitable formality and delegation. Higher volume implies that more
persons ére interacting. The more people there are, the more difficult
coordination becomes without some formal procedures covering both
structure and content of the exchange. Lacking these, decisions may
vary from one staff member to another, rendering the relationship less
predictable. Where several staff of one organization are involved in
the same exchange, inconsistency among decisions which they make

individually can hinder the development of trust. Formal rules
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are a means of reducing decision-making inconsistency. (Note that this
applies to formality of rules only, not of the setting in which contact
takes place. Trust develops most readily in an informal setting; this

kind of informality can coexist with procedural formality.)

Items on the instrument which measure this dimension:

(Clients, page 'c")

During periods of referral activity, about how frequently does your organization have contact with
them for this purpose? More than once a day (5), About once a day (4), Two or three times a
week (3), About once a week (2}, or Less than once a week (1).

(Ttem is repeated in essenually the same form for information, page "©"; planning, page 'f" and
other exchange, page 'Z",)

Scoring of these items to form a scale:

Sum the raw 1-2-3-4-5 scores.

Interpreting the scale:

The higher the score, the higher the volume. Inferences about
suitable formality and level in hierarchy alse should take into account
standardization, official awareness of interdependence and internal struc-
tures of the two organizations. Inferences from volume alone generally
should not override contrary implications from these other dimensions, but
the existence of a contradiction should give cause for added thought. For
example, where a relationship invulves a very high volume of unstandardized
exchange, procedural formality would appear desirable if you lcoked at
volume only and undesirable if you looked at standardization only. A
recomnendation here is to take pains to sort out those‘elementsvof’the'
exchange which can be reduced to standard procedure and apply rules
(and delegation) to them only.

A secoﬁd cause for thought is a combination of lod volume and high
interdependence. This may be due to seasonal_fluctuetion (an item on the

instrument deals with this for client exchange), low official awareness
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of interdependence (also measured, see above) or to deliberéte efforts
by one organization to limit its dealings with thg other (two items on
page '"i'" of the instrument ask about distance maintenance).' If evidence
points to ;he latter, either member of the relationship might benefit
from considering whether its aloofness serves a worthwhile purpose (such
as maintaining purity of incompatille goals or assuring economies of

small scale).

Manner of Relating

All of the measures discussed so far describe various dimensions
of the interorganizational getting. This kind of information makes it
possible to apply guidelines from the theory for recommended ways of
handling particular relationships. The System Description instrument
also measures the existing manner of relating between organizations.
These measures are uvseful in assessing the extent to which the guidelines
already are being followed. In most relationships the gap between
existing practices and preferred ways of relating will be great enough
to warrant comment with respect to only one or a few of the guidelines.
Just as it does for interorganizational setting, the instrument con-
tains items fcr describing existing manner of relating along several
dimensions. This allows singling out those practices whi;h are most

likely to be couanterproductive in any given relationship.-

Open/Adversary Communication

Definition:
TheAextent to which an organization either willingly divulges all

information about its operation (open communication) or deliberately
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keeps its guard up when communicating with another, seiectively with-
holding information about internal weaknesses or problems while at the

same time emphasizing strengths and successes (adversary communication).

Importance of this dimension:

Open communication is appropriate where the respective geoals of
two organizations in a relationship‘are mutually supportive and their
internal structures are éimilar (or where one wants cooperation
strongly enough tovgénuinely adapt to the other's structure). These
twoe conditions ﬁégcribe a setting which is potentially facilitative
in both contﬁht and structure. Mutually supportive goals give each
organizgtiSn reason to assist the other in avoiding trouble and over-
coming @eaknesses. Structural similarity reduces the likelihood that
either organization will feel pressure to alter its internal decision- -
making arrangement or customary ways of handling transactions; it also
marks the absence of an important source of misunderstnading and staff
irritation across the linkage. Being closemouthed or guardedfin a
setting like this means passing up a source of help, so open communi- '~

cation should be encouraged -- at least in pursuing selected goals.*

*Two organizations may be in a mixed setting, which is
at once both facilitative and competitive, depending upon which of their
goals are considered. Where some of the same two organizations' goals
are mutually supportive and others are not, it makes sense for both to
reveal shortcomings openly in the former arena and remain guarded.in the
latter. Puliing this off may require assigning separate contact persons
to handle exchange associated with each kind of goal; one can be con-
sistently open and the other con51stent1y cagey.

Distinguishing among goals in this manner avoids the error’ of

generalizing from a single highly visible goal to an entire. 1nterorgan1—‘“"

zational relationship. One arena of competition between two agencies
does not rule out their working together cooperatlvely in some other

pursuit which benefits them both (1mprov1ng “the 1ot of youth 1n thelr N
community, for. example) o
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Conversely, adversary communication becomes appropriate where
the re5pectivé goals of two relating orgaﬁizations are competitive
or (to a lesser degree) where their structures are markedly dis-
‘similar. Competitive goals make the rendering of hélp across é
iinkage unlikely, and unlike structures can make mutual understanding
andLWOrking together difficult. The interests of either organi-‘
zgtion may be served best by making trouble for the other, rather
than hy helping the other avoid trouble. The preferred course
here is for each organization to convey information that puts
itself in a favorable light and to avoid discussion across the

linkage of its weak points, mistakes and failures.

ORGANMNIZATIONAL TUG-OF-WAR

Funds
Programs
.« Clients

Although they aren't pulling
in exactly the same direction,
the setting between A and B
is facilitative, Neither can
make a gailn without helping
the other. The setting be-
tween A and C is competitive;
one's gain is the othexr's
loss. If you were organiza-
tion A and your rope started
unravelling, which one of the
others would you tell?
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e Items on the instrument which measure this dimension:

When contact occurs, about how frequently does each of the Tollowing deSCrlbe the nature of the cantact?

{FOR EACH ITEM BELOW ENTER THE CODE NUMBER OF THE FREQUENCY WIIICH BEST DESCRIBES THE EXCHANGE:

Always (5), Most of the time (4), Some of the time (3), Seildom (2) or Never w1i.

(Clients, page "d")

Ay

*Concern for confidentiality or legal constraint makes it desjrable for you'to w1thhold certain

information on clients from them.

The interests of your organization are served best by gelng out of your way to share your probiems

or weaknesses-in handiing clients with them.

*The interests of your organization are served best by maintaining confldentlallty about your

problems or weaknesses, discussing them only among your own staff.

(These three items are repeated in similar form for information, page "€"; and plénn%ng, page fi".)

(General, page 'i'")

*When you need information or help from them, there is difficulty in finding out who to contact,

e Scoring of these items to form a scale:

Reverse code the starred (*) items,,take the raw_1-2-3-4-5 score of the

unstarred item and sum the scores.

e Interpreting the scale:

*Théfhigher the total, the more open communication is across”théfiihkage.

Inspect on for varlatlon by type of exchange may be espec1a11y frultful here.

If the extent of openness is quite different, say, for cllents and plannlng,,

€

responses to individual items measuring facilitativeness/competitiveness.

(pégé tg" of the instrument) can help in determining whether such
varlatlon by type of exchange is in accord with gu1de11nes from the

theory. An organlzat1on in a relatlonshlp where openness appears

X . ”‘ s »
appropriate for some transactions and guardedness for others should '

conéidéf the .feasibility of segregating the ‘two kinds of business by .

time, place and contact person (see footnote on page 21).
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Procedural Formal

Procedural Formality

Definition:
The extent to which written rules, standard forms and proce-
dures, and formal decision-making guidelines are used to carry

on exchange between two organizations.

Importance of this dimension:
Formal procedure can save time, facilitate delegation of work,
lend consistency and help assure continuity of an interorganiza-

tional relationship, but it can do these things only if the setting

is right for it. Formality works where exchange is standardized

enough to be reduced to rules and where organizations recognize
their interdependence officially. It becomes especially desirable
when both of these conditions are present and there is a high
volume of exchange. It becomes more desirable yet, the more
bureaucratic that organizations in a relationship are (see page 9
above).

Thé single most critical factor among these probably is
standardization. Where formal procedure is applied in a setting
marked by low official awareness, it may be ignored by one or both
sides; where it is applied to unstandardized exchange, it is

likely to be counterproductive.
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® Items on the instrument which measure this dimension:

When contact occurs, how frequently does each of the following describe the nature of the contact?
[FOR EACH ITEM BELOW ENTER THE CODE NUMBER OF THE FREQUENCY WHICH BEST DESCRIBES THE EXCHANGE:
Always (5), Most of the time (4), Some of the time (3), Seldom (2} or Never (1)].

(Clients, page "c")
Persons on both sides pretty much make up the rules as they go along.

Your organization follows some written or standard procedures in handling client veferrals,
They follow some written or standard procedures in handling client referrals.

(These . ‘3. items are repeated in similar form for information, page "#'; joint planning, page f.';
and other exchange, page "én,] -

@ Scoring of these items to form a scale:
Reverse code the first item (for each type of exchange), take the

raw 1-2-3-4-5 scores for the other items and sum.’

e Interpreting the scale:
The higher the total score, the higher the level of procedural
formality. Scores should be looked at separately for each type of
exchange and considered in light of corresponding standardization and

official awareness ratings (also broken out by exchange type).

Formality of Contact

e Definition:

The extent to which contact between representatives of two organi-
zations takes place during working hours in offices, committees or
other official business seétings, rather than over lunch, at home or

in conjunction with recreation.

e Importance of this dimension:

Formality of Contact

As discussed before (in the section on Official Awareness), in
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the absence of official support for a relationship, trust becomes critical. . .
Trust develops most readily in an informal setting, so where official .
awareness of interdependence is low, formality of contact also should be
low. To a lesser extent low standardization, because of the unpredi;ta-
bility énd.uncertainty associated with it, also can make'infgrmaiiﬁy of”
contactf;ofﬁh considering.v | |
Inforﬁai‘contacts often are most usefﬁl in early stages 6f a
relatioﬁship‘ah& c;n be abandoned once they have serVed>fheir ?ufpose‘”
(that of eétaﬁliéhing trust). Official aWareness may ihcréase ééwthe o
relationship progresses; particularly if low awareness initially is‘due'
’to.ignorance'rathef.fhan political considerations. Staﬁdardiéatién hay
increase as well,:és repetitive elements are peréeived amid the éom- |
. plexity of ongoihg exchanée. Prolongiﬁg informality of cdntact beybnd‘
its period of usefulness poses a threat to continuity of the inter-
organizational relationship. Where contacts are more personal than
official, they are likely to cease as soon as the individuals making
contact move on to other jobs. To assure that a relationship wiil &ith—"
stand peréunnel tﬁrndver, it is desirable eventually to'puf coﬁtaéf onb
a formal basis. ‘Ratings for trust, official awarénessbénd‘sfénAardiza-

tion --all measured by the instrument-- can help in judging when the:

time is ripe for formalizing contact.

e Items on the instrument which measure this dimension:

When contact occurs, how frequéntly does each of the following describe.thé nature of‘thé éontact?
[FOR EACH ITEM BELOW ENTER THE CODE NUMBER OF THE FREQUENCY WHICH BEST DESCRIBES THE EXCHANGE:

N

Always (5), Most of the time (4), Some of the time (3), Seldom '(2) or Never (1)].

(Clients, page "c')

Contacts on matters involving youth referrals take place over lunch or in other non-business
settings, rather than at offices, in committees, etc. )

' (This item is reépehted in similar forr for information, padge "2;" and joint planning, page "£')
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e Scoring of these items to form a scale:

Reverse code the 1-2-3-4-5 responses to 5-4-3-2-1,

e Interpreting the scale:
The higher the reversed score, the greater the formality of contact.
Where formality appeafs inappfopriately low, consider the history“of the
relationship. Warm personal contact may have been effective initially
in getting exchange off the ground, and sheer inertia may have kept the
representatives from taking subsequent steps to get their respectivs‘
organizations to institutionalize the relationship. Where formality
appears inappropriately high, check the items on the instrument,(page.

"i") dealing with trust. If trust already is at a satisfactory level,

there may be no point in pressing for less formal contact.

Level in Hierarchy

e Definition:
The rank or position in their respective organizations of persons

who typically handle interorganizational transactions with each other,

e Importance of this dimension:

For reasons discussed earlier (in the section on Standardization),
uniform or routine exchange is best carried on}by lower 1eye1 staff,
while‘unstandardized tasks requiring individual decision-méking are
Eééﬁ'handiedkatjhigher ievels. A high volume of exchange makes
appropriate delegation of contact work especially critical.

< Although this guideline generally is less critical for collegial,

or human relations, organizations than it is for bureaucratic ones, -
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there is good reason for both parties to an interorganizational relation-
ship to follow it when either of them has a bureaucratic internal
structure. This can avoid the irritation which is likely to arise in
non~uniform negotiation when one side's representative is empowered to
,make decisions and commitments or the spot and the other side's contact
perscn it not allowed to say anything stronger than 'Yes, we'll
certzinly consider that.'" Another advantage of having persons of
comparable rank (whether high or low) handle exchange across a linkage

is that trust develops more readily between persons who perceive that -

they have similar status and interests.

Items on the instrument which measure this dimension:

When contact occurs, about how frequently does each of the followingvdescribe the nature of the contact?
[FOR EACH ITEM BELOW ENTER THE CODE NUMBER OF THE FREQUENCY WHICH BEST DESCRIBES THE EXCHANGE:
Always (5), Most of the time (4), Some of the time (3), Seldom (2) or Never (1)].

(Clients, page ”c")

The person from your ofganization who handles contacts involving youth referrals is an administrator.
*The person from your organizaticn who handles the contact is worker-level staff. ‘

The person from there is an administrator.

*The person from there is worker-level staff.

(These four items ure repeated in similar form for information, page “e": joint planning, page "f";
and other exchange, page 'gh'q

¢ Scoring of these items to form a scale:

Reverse code the starred(*) items, take the raw 1-2-3-4-5 scores

for the others and sum.

ot

e Interpreting the scale: | S {
The higher the scofe, the higher the typical ie§e1 in their respective
organizational hierarchies of persons who make contact. It is useful
to check level fof one kind of exchange at a time and (particularly where
trust is rated as low) to look at items pertaining to each side of the

relationship for an indication of who is relating to whom.
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Linkage Effectiveness

An assumption underlying all of the preceding discussion is that an . L
interorganizational relationship which conforms to the guidelines will .
be more effective than one which does not. By obtaining information
about the setting in which two organizations relate to each other and
applyinéythe theory, we can predict what the ideal ways of handling
exchange between them will be. By also collecting information on their
existing manner of relating, we can assess the extent to which the
guidelines already are beihg followed and diagnose specific practices
which are likely to be'causing trouble. This process can generéte‘
suggestions for one or both organizations to consider as possihle means
for improving their relationship.

There are imperfections in this appro%ch. First, the thebry)we.‘
are working with needs further validation. Second, particular guidelines
probably are more critical foi some kinds of organizations than for
others (s;hools, as compared with police, for example), and these
distinctions have yet to be made. Third, the factors which the theory
considers represent only a fraction of the total interorganizational
atmosphere; local and personal idiosyncracies (not taken account of
by the theory) can render some of the guidelines inappropriate.

As a first step in learning more about consequences of:following

the guidelines under varying conditions, some measures of linkage

-

effectiveness are included in the instrument. Self reports (responses
to the items here) have severely limited utility in this dimension; they
should be supplemented by some objective measures of accomplishment.

A relationship which follows the guidelines, yet is unsuccessful,.or

Iﬁnk’age Effectiveness
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one which ignores the guidelines and still succeeds signals that some
important dimension of the setting may be overlocked by the theory.
Inspecting "exceptions" like these will allow further refinement of

the guidelines.

Two sorts of effectiveness measures are included in the instrument.

Success in Achieving Objectives

It is in this dimension that an external, independent measure is
needed most; the instrument can provide only an imprecise clue here.
An accurate indication of this kind of success should be based on more
than subjective judgements of participants in an interorganizational
relationship, and the rating should include a statement of the value
orientation and organizational perspective of the rater. A given
relationship may be functioning well from the viewpoint of one member,
but not the other; and it may be deemed either productive or counter-
productive, depending on the criterion objective used in rating it.*

A single item on the instrument (page "i'') deals with this dimension;

to repeat, it should be supplemented with a precise, independent

assessment of achievement.

I would like you to tell me how frequently the following statement applies to the organiiational
relationship we have been talking about -- Always (5), Most of the time (4), Some of the time (3),
Seldom (2) or Never (1}). .

As a result of contacts with them, your organization achieves the objectives it expects to.

*Consider, for example, a linkage between a school and a
police department; assume that its consequence is a substantial increase
in the rate of apprehension of youthful offenders. With efficient law
enforcement or tight classroom discipline used as a criterion, the
relationship would appear productive; with reduction of negative labeling
used as a criterion, the same relationship would appear counter-productive.
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IEmployee Satisfaction

A second indicator of linkage effectiveness, more suited to

subjective judgements, is the extent to which an organization's

representatives are satisfied with the relationship. Most of the

guidelines presented can be viewed as ways of avoiding difficulties.

By implication, for each one that is not followed, a particular

kind of trouble is predicted. The instrument contains items dealing

with employee satisfaction, allowing individual respondents to air

complaints about their relationships with other organizations.

The purpose of these is to assess the extent to which the problems

that they perceive coincide with those that the theory predicts,

given a particular set of existing practices in a given setting.

Ten items on page "i" address this dimension.

For each of the following items I would 1ike you to tell me which term best describes your
organization's contacts with the others---far too much (5), too much (4), about right (3),
too little (2) or far too little (1) for maximum achievement of your organization's goals.

1.

2.

10.

Their staff's concern for sticking to formal rules and
regulations.

Their staff's demand on your organization fer information
from your files. :

. Their staff's efforts to apply uniform procedures in

handling exchanges with your organization.

. The extent to which their staff observe confidentiality

requirements.
The authority of persons on their staff who are allowed
to make decisions about these exchanges.

. The amount of time their staff take in making decisions

about these exchanges.
Demands on your organization's administrators to be
directly involved in these exchanges.

.. The amount of time spent by your organization's worker-

level staff in making decisions involved in day-to-day’
exchange with them.

. The extent to which your organization's staff follow

standard, uniform procedures in handling these exchanges.
Willingness of your staff to discuss your organization's
problems with people from there.
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Besides providing an indication of overall satisfaction, this
series has embodied within it subscales that are tied to specific
guidelines.

One of these subscales offers a measure of respondents' per-
ception of adversary communication across a linkage. A high score

on items 2, 4 and reverse-coded 10 indicates a complaint that

communication is too guarded (adversary), while a low score on these

“items indicates that communication is perceived as too open.
According to the guidelines, guarded communication is not appro-
priate in a facilitative (mutually supportive) setting. 1If a
person handling a relationship that is characzterized by both
guardedness and facilitativeness complains that communication is .
too guarded, the basis for recommending more open comﬁunicafion is
reinforced. Absence of this complaint‘may indicate that (1). some-
thing that the guidelines do not take into account is at work in
the relationship, (2) the instrument failed to measure one or more
of the factors adequately, or (3) the respondent's basis for com-
plaining is something other than a perceived obstaclg to effective-

*
ness. +

~

A second subscale may be used in similar fashion, in conjunction

with recommendations about procedural formality. Items 1, 3.and 9

record complaints (or the absence thereof) about too much or too

*Some respondents have appeared to complain simply
because someone else's style is different from their own, without
reference to what works best in a given situation. Persons who
report being guarded or formalistic themselves may on that count
alone complain that people they deal with are not guarded or
formalistic enough. : o
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little attention to formal procedure in handling exchénge with another
organizétion.

Note that similar complaints may result either from not following
the interorganizational guidelines or from differences in internal
structures of interacting organizations. When the items dealing with
satisfaction are used for testing propositions about manner of

reZating, internal structure should be controlled for.

Other Items on the Instrument

In addition to those already presented, the instrument contains
items designed to provide simple measures of several other factors.
Although less central to the theory of interorganizational relation-
ships we are working with, they are useful in analyzing interorgani-

zational relationships.

Trust: Informal contact and exchange between persons from
comparable levels in their respective hierarchies were mentioned as
means of developing trust. Trust was assumed to be especially
critical in situations of low official awareness of interdependence,
A recommendation to put contacts on a less formal basis becomes
less importanf in the face of already high trust, and should be
tempered accordingly. Conversely, a low level of reported trust is
added reason for reducing this kind of formality (if official
awareness is low and the existing level of contact formality is e
high). To help indicate the existing level of trust, two items on
the instrument (page ''i") deal specifically with it.

-
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not nccessarily cqual) in decisions made. Consistent unilateral
decisions by the saem side imply that a single authority system is
operating, and in effect there are not really two organizations at
all. Two items on the instrument (page “f”) address this factor.

(FOR EACH ITEM BELOW ENTER THE CODE NUMBER OF THE FREQUENCY WHICH BEST DESCRIBES THE EXCHANGE:
Always (5), Most of the time (4), Some of the tlme (3}, Seldom (2) or Never (1))
Decisions on planning issues 1nvolv1ng controversy between
your organization and theirs turn out just as your organl—
zation would like them to.
Decisions on planning issues involving controversy between
your organization and theirs turn out just as they would
like them to.

Reférrai Confidence: One organizafion may hesitate to make
referrals to another because of uncertainty about what will happen
to youth after they are sent. Four items (page "d") provide a

measure of this dimension » .

(TOR EACH ITEM BELOW ENTER THE CODE NUMBER OF THE FREQUE‘VCY WHICH BEST DESCRIBES THE EXCHA:\GE:
Alhays (5), Most of the time (4), Some of the t1ne (3), Seldow (2) or. hevcr (1).) :

When your organization makes a referral to them, you are
confident that it will receive immediate attention.

You have complete confidence that the youth you $end there
will receive the kind of help he or she needs.

After you refer a youth there you are confident that his
progress will be monitored closely.

" Their staff see to it that you receive some follow -up on

youth whom you have referred to them.
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Name of Agency Interviewed

Respondent's Title (give title, then specify "W" for worker or "A" for administrator):

SYSTEM DESCRIPTION (Agency Interview) 8.5d-

Type of Agency

Nages of Organizations for which linkages are being reported:

Date of Interview

Linkage A

Linkage B

Linkage C

Linkage D

Linkage E

Interviewer's Name

First, I would like to ask some general questions about the overall youth services system of this community.
Please respond to each of the following statements in terms of your agreement or disagreement with the statement.
(INTERVIEWER: Circle appropriate response for each item.)

1.

The youth development and delinquency prevention services
in this community are well coordinated.

The youth development and delinquency prevention services
in this community are comprehensive.

The youth development and delinquency. prevention services
in this community evidence singleness of direction in
their activities and efforts.

Troubled youth in this community are receiving good care.

The youth development and delinquency prevention services
in this community are characterizéd by good follow-up
mechanisms which allow for constant evaluation of goal
attainment.

Great efforts are made by all of the service agencies
dealing with troubled youth in this community to eliminate
ineffective programs.

Disagree

Don't Know

Agree

1

2

3




Always

v

Most of the time

o

Some of the time

(&3]

Seldom

[\ ]

Never

f—

8.5b.

For a number of very good reasons, organizations differ in the ways jobs are defined and decisions
are made. Some of the statements which follow will apply more than others to your organization.
For each question, I would like you to tell me how frequently it applies -- always (5), most of
the time (4), some of the time (3), seldom (2) or never (1).

7. The activities of most of the people who work here are determined by written rules, written
forms or job specifications. (If you feel you can't answer for most of the people, answer
for your own job only, and check here(_].)

8. When one of your job activities requires a decision which is not covered in regulations or
written procedures, the decision is made either by you alone or by consulting with your
colleagues, rather than dictated from above.

9. In your job you do pretty much the same kinds of things from one day to the next.

10. A task which requires immediate attention is at least as likely to be handled by an administrator

as by someone else on your staff.
11. Senior administrators take staff advice into account when making decisions.

12. You perform specialized duties which are officially prescribed for your category of job, but
for none other.

13. An objective formal procedure is used for rating employees in this organization.

Now I would like to ask some questions about the relationships your organization has with others
in the community (the five listed on the preceding page). Relationships may vary in terms of

the kind, number, level, standardization and formality of exchange between organizations. Let's
look at several types of exchange. First, referrals of youth between your organization and the

others. Please consider each question, and give your response with 'reference to each organization.

(INTERVIEWER: In the pages that follow keep a list of the five agencies at hand with their A-B-C-

D-E identifiers, and let respondent look at it as he answers. Enter the appropriate response,. 1-5,

for each agency in the columns te the left of each item.)







Again, I would like you to tcll me how frequently cach of the following statements applies

to tlic organizational relationships we have been talking about---always (5), most of thc time (4),
some of the time (3), seldom (2) or ncver (1}.

Their people level with you about their thoughts, feelings and intentions.

This relationship is characterized by mutual trust.

Initiative: It was suggested that an organization display
initiative in transferring information when dealing with others whose
official awareness of interdependence is low. Comparing responses
to the first and second items below (from page '"e'" of the instruint)
provides a rough assessment of initiative by the reporting organiza-
tion. (In the same fashion, comparable items for cliénts -page ''c''-
give information on direction of flow.)
When contact’ occurs, how frequently does each of the following describe the nature of the contact?

[FOR EACH ITEM BELOW ENTER THE CODE NUMBER OF THE FREQUENCY WHICH BEST DESCHIBES THE EXCHANGE:
Always (5), Most of the time (4), Some of the time (3), Seldom (2) or Never (1}].

‘They provide information to your organization.

Your; organization provides them with information.

Distance Maintenance: Interdependent organizations that have
limited or no contact with each other simply may never have thought
of working jointly, or one or‘both of them may see good reason to
restrict contact. Two items on the instrument (page "i') are

intended to help in making this distinction.

Again, I would like you to tell me how frequently each of the following statemcnts applies
to the organizational relationships we have been talking about---always (5), most of the time (4),
some of the time (3), seldom (2) or never (1). ,

They make a deliberate attempt to restrict areas of joint work with your organization.,

Your organization makes a deliberate attempt to restrict areas of joint work with them.

Symmetry of Power: The interorganizational guidelines are

intended to apply to relationships where each side has a say (although
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ORGANIZATION
A B C D E

Are clients ever referred between the two organizations, either from them to you or from you to them?
Yes (1) or No (0). If yes, please answer the following: (If all responses are 'No', skip to page 8.5e.)

Are you involved personally in handling client referrals between your organization and theirs.
Yes (1} or No {9).

Is the rate of client referral fairly consistent all year rouhd (1), or is it substantially more
intensive during certain months (2)7?

During periods of referral activity, about how frequently does your organization have cnntact with
them for this purpose? More than once a day (5), About once a day (4), Two or three times a week (3),
About once a week (2), or Less than once a week (1).

When contact occurs, how frequently does each of the following describe the nature of the contact?
{FOR EACH ITEM BELOW, ENTER THE CODE NUMBER OF THE FREQUENCY WHICH BEST DESCRIBES THE EXCHANGE:
Always (5), Most of the time (4), Some of the time (3), Seldom (2) or Never (1).]

i6.

They make referrals to your organization.

17.

Your organization makes referrals to them.

18.

The person from your organization who handles contacts involving youth referrals is an administrator.

19.

The person from your organization who handles the contact is worker-level staff.

20.

The person from there is an administrator.

21.

The person from there is worker-level staff.

22.

The person from there with whom you deal about youth referrals is. officially designated by them as
a contact person for your organization (handling the contact is part of his official job).

23.

In order to decide whether any particular client should be referred from one organization to the
other, your staff and theirs first must discuss with each other details of the individual case.

24.

Concern for confidentiality or legal constraint makes it desirable for you to withhold certain
information on clients from them.

25.

Contacts on matters involving youth referrals take place over lunch or in other non-business
settings, rather than at offices, in commlttees etc.

26,

Persons on both sides pretty much make up the rules as they go along

27.

Your organization follows some written or standard procedures in handling client referrals.

28.

They follow some-written or standard procedures in handling client referrals

29.

Your organization has contracts, letters of agreement or statutory relatlons with them

30.

In the process of handling client referrals, the same predlctable issues come up time and again.
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ORGANIZATION
A B C D E

58.5d
[FOR EACH ITEM BELOW, ENTER THE CODE NUMBER OF THE FREQUENCY WHICH BEST DESCRIBES THE EXCHANGE:
Always (5), Most of the time (4), Some of the time (3), Seldom (2) or Never (1).]

31.

In the process of handling clients, unexpected issues arise.

32.

The interests of your organization are served best by going out of your way to share your problems

‘or weaknesses in handling clients with them.

33.

The interests of your organization are served best by maintaining confidentiality about your
problems or weaknesses, discussing them only among your own staff.

34.

Your organization and theirs each opens its files on clients to the other.

35..

R

37,

38.

For the following four items: If your organization makes no referrals to tﬁem, enter "Q',

When your organization makes a referral to them, you are confident that it will receive immediate
attention, ’

You have complete confidence that the youth you send there will receive the kind of help he or
she needs.

After you refer a youth there you are confident that his progress will be monitored closely.

Their staff see to it that you receive some fallow-up on youth whom you have referred to them.
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ORGANIZATION

A B CODE

8.5¢

- 39.

Is information (not directly concerned with client referral or joint planning) ever exchanged
between the two organizations, either from them to you or from you to them? Yes (1) or No (0).

40.

If yes, please answer the following: (1If no, skip to next page.)

About how frequently does your organization have contact with them for the purpose of either giving
or receiving information? More than once a day (5), About once a day (4), Two or three times a
week (3), About once a week (2), or Less than once a week (1).

When contact occurs, how frequently does each of the following describe the nature of the contact?
[FOR EACH ITEM BELOW, ENTER THE CODE NUMBER OF THE FREQUENCY WHICH BEST DESCRIBES THE EXCHANGE:
Always (5), Most of the time (4), Some of the time (3), Seldom (2) or Never (1)].

41.

They provide information to your organization.

42,

Your organization provides them with information.

43.

The person from your organization who handles. exchange of information is an administrator.

44.

The person from your organization who handles exchange of information is worker-level staff.

45.

The person from there is an administrator.

46.

The person from there is worker-level staff.

47.

The person from there whom you communicate with is officially designated by them as a contact person
for your organization (handling the contact is part of that person's official job).

48.

Their staff are able to figure out what your organization is doing without needing to be told.

49,

Concern for confidentiality makes it desirable for you to withhold certain information from them.

50.

Information is exchanged over lunch or in other non-business settings, rather than at offices, in
committees, etc.

51.

Persons on both sides pretty much make up the rules as they go along.

52.

Your organization follows some written or standard procedures in handling information exchange.

53.

They follow some written or standard procedures in handling information exchange.

54.

Your organization has contracts, letters of agreement or statutory relations with them.

S5.

The same predictable kinds of information are exchanged time and again.

56.

Unexpected issues arise in the exchange of information.

57.

The interests of your organization are served best by going out of your way to share problems
or weaknesses with them.

58.

The interests of your organization are served best by maintaining confidentiality about your
problems or weaknesses, discussing them only among your own staff,

59.

Your organization and theirs each makes it easy for the other's staff to get all the information
they want. '

A A




Does your organization ever engage in joint planning with them? Yes (1) or No (0).

If yes, pleasec answer to following: (If no, skip to next page.)
About how frequently does your organization have contact with them for this purpose? At least two or
three times a week (5), about once a week (4), two or three times a month (3), about once a month (2},

When contact occurs, how frequently does each of the following describe the nature of the contact?
[FOR EACH ITEM BELOW, ENTER THE CODE NUMBER OF THE FREQUENCY WHICH BEST DESCRIBES THE EXCHANGE:
Always (5), Most of the time (4), Some of the time (3), Seldom (3), or Never (1).]

Decisions on planning issues involving controversy between your organization and theirs turn out just

Decisions on planning issues invoiving controversy between your organization and theirs turn out just

The person from your organization who handles planning contacts is an administrator.

The person from your organization who handles planning contacts is worker-level staff,

The person from theére whom you communicate with is officially designated by them as a contact person
for your organization (handling the contact is part of that person's official job.)

Their staff are able to figure out what your organization wants to do without needing to be told.

Concern for confidentiality makes it desirable for you to withhold certain information about your

Contacts take place over lunch or in other non-business settings, rather than at offices, in

Persons on both sides pretty much make up the rules as they go along.

Your organization follows some written or standard procedures, such as regularly scheduled planning

They follow some written or standard procedures in this kind of exchange.

Your organization has contracts, letters of agreement, or statutory relations with them, covering

In joint planning the same predictable issues come up time and again.

Unexpected issues arise in the course of joint planning.

- The interests of your organization are served best by going out of your way to share your problcms

-£6¢~

The interests of your organlzatlon are served best by maintaining confldentlallty about your problems
or weaknesses, discussing them only among "your own staff.

60.
61.
or less than once a month (1).
A B C D E
62.
as your organization would iike them to.
63.
as they would like them to.
64.
65.
66. The person from there is an administrator.
67. The person from there is worker-level staff.
68.
69.
70.
intentions from themn.
71.
committees, etc.
72.
73..
sessions, for the purpose of planning.
74.
- 75.
joint planning.
76.
77.
78.
or weaknessses with them.
79,
80.

Your organization and theirs each share internal plans and intentions whenever the other is 1nterested




ORGANIZATION

A B C D E
7

8.5g

81. Does your organization ever exchange anything else with them (besides youth, information and
planning), such as money, staff time, etc.? Yes (1) or No (0).
'If no, skip to next page; if yes, please indicate what is exchanged:
Organization A: _ B:
C: D E:

A B C D E

82z. About how frequently does your organization have contact with them for this purpose? More than once
a day (5), About once a day (4), Two °r three times a week (3), About once a week (2), or less than
When contact occurs, how frequently dees each of the following describe the nature of the contact?
[FOR BACH ITEM BELOW, ENTER THE CODE NUMBLER OF THE FREQUENCY WHICH BEST DESCRIBES THE EXCHANGE:
Always (5), Most of the time (4), Some of the time (3), Seldom (2), Never (1).]

A B C D E o : '

8%, The person from your organization who handles this kind of contact is an administrator.

84, The person from your organization who handles this kind of contact is worker-level staff,

85. The person from there is an administrator.

86. The person from there is worker-level staff,

87. The person f{rom that organization who handles this exchange is rated by them partly on how effectively
he or she deals with your organization.

88. In these exchanges the same predictable situations come up time and again.

89. In these exchanges unexpected situations arise.

90. Persons on both sides pretty much make up thie rules as they go along.

Your organization follows some written or standard procedures in handling this kind of exchange.

They follow some written or standard procedures in handling this kind of exchange.

Your organization has contracts, letters of agreement or statutory relations with them, covering
this exchange. ‘ ‘ ‘
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ORGANIZATION
A B C D E

Organizations sometimes depend on each other in ways which are not readily apparent, or are not
accurately reflected in their contacts with each other. In order to get at these relationships, please
imagine for a moment that the other organization closed down, or mysteriously vanished tomorrow. If
the disappearance of statutory agencies (Police, Schools, etc.) is just not possible to imagine,
substitute the assumption that the organization's employees go on an extended strike beginning tomorrow.
What do you think would be the probable effects on your organization with respect to the following?

94. You would find it no different (2), harder (3) or easier (1) to secure funds for your organization.

95. You would encounter less (1), the same (2) or more (3) resistance to purposes ({goals) of your
programs.

96. There would be no change (2), increased difficulty (3) or less difficulty (1) in getting the'infor-
mation you need to conduct your program.

97. You would have an easier (1), no different (2) or harder (3) time meeting your obligations to those
to whom your organization is accountable.

98. It would increase (1), have no effect (2) or decrease (3) your ability to develop a more integrated
program for your service area.

99. Your ability to deal effectively with institutional blockages to youth development and with insti-
tutional sources of juvenile delinquency would improve (1), remain unchanged (2) or diminish (3).

100. You would find it no different (2), harder (3) or easier (1) to serve the number of clients most
suited to your organization's purposes.

A B C D E

(Interviewer: Omit #100 when respondent represents school or police.)

101. If all ties were severed between your organization and theirs, do you feel that they would have a
generally harder (3), no different (2) or easier (1) time in achieving their own goals?

-S6Z-




ORGANIZATION
A B C D E

8.51

Again, I would like you to tell me how frequently each of the following statements applies to the
organizational relationships we have been talking about---Always (5), Most of the time (4),
Some of the time (3), Seldom (2) or Never (1).

102,

Their people level with you about their thoughts, feelings and intenfions.

103.

This relationship is characterized by mutual trust.

104,

As a result of contacts with them, your organization achieves the objectives it expects to.

105.

They make a deliberate attempt to restrict areas of joint work with your organization.

106.

Your organization makes a deliberate attempt to restrict areas of joint work with them.

107.

When you need information or help.from them, there is difficulty in finding out who to contact.

A B € D E

For each of the following items, I would like you to tell me which term best describes your
organization's contacts with the others---far too much (5), too much (4), about right (3),
too little (2) or far too little (1) for maximum achievement of your organization's goals,

108.

Their staff's concern for sticking to formal rules and regulations.

109.

Their staff's demand on your organization for information from your files.

110,

Their staff's efforts to apply uniform procedures in handling exchanges with your organization.

111.

The extent to which their staff observe confidentiality requirements.

112.

The authority of persons on their staff who are allowed to make decisions about these exchanges.

113.

The amount of time thelr staff take in making decisions involved in these exchanges.

114,

Demands on ycur organization's administrators to be directly involved .in these exchanges.

115.

The amount of time spent by your organization's worker-level staff in making decisions involved
in day-to-day ¢xchange with them.

116.

The extent to which your organization's staff follow standard, uniform procedures in handling
these exchanges.

117.

Willingness of your staff to discuss your organization's problems with people from there.

-96C-
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Name of Agency

SYSTEM DESCRIPTION

Handout A

Respondent's Title

In an ideal local system, without regard to existing or projected programs,
how important would each of the following programs or actions be for
delinquency prevention and youth development?

10.

A program to evaluate existing
services.

Changes in school regulation
relative to compulsory attendance
laws.

School programs to deal with pro-
blems of dropout and truancy.

Recreation facilities made avail-
able at more times such as evenings
and weekends.

Multi-service counselling centers
to serve entire families.

Closing down most state training
and correctional schools.

Adoption of a hard line by the
courts to convince youth the courts
mean business.

Programs enabling youth to speak
with police and other public

- agency personnel,

Programs of youth involvement in
civic affairs.

Organized recreation programs for
youth. .
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11.

12.
13.
14.

15.
16.
17.
18.
19.
20.
21.
22.

23.

24,
25.

26.

27.

Legislation to eliminate such ju-
venile offenses as incorrigibil-
ity, truancy, etc.

A program to provide an assessment
of youth needs.

 Group therapy to promote exchange of

information and release of emotions.

Legal advocacy for youth in the com-

munity.

Increased police surveillance.
Youth-adult interaction programs.
Programs to increase youth involve-
ment and participation in school

related activities.

Destruction of records for youthful
offenders.

Emergency or temporary crisis cen-
ters for runaway youth.

Work with labor unions to change
restrictions on youth employment.

Plans for removal of known “rouble-
makers from school.

Programs to assist parents and
youth with communication skills.

Recreational programs that can be
shared by youth and their families.

Youth controlled radio station.
A bill of rights for youth.

Provisions of legal services for
youth.

Separation of known troublemakers
into smaller classes.
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Important § important R Important § Important § Important
5 4 3 2 1
5 4 3 2 1
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5 4 3 2 1
5 4 3 2 1
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5 4 3 2 1
5 4 3 2 1
5 4 3 2 1
5 4 3 2 1
5 4 3 2 1
5 4 3 2 1
5 4 3 2 1
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28.

29.

30.

31.

32.

33.

34.

35.

36.

37.

38.

An cffort to provide joint planning
for youth services.

Remedial programs for dropouts and
potential dropouts.

Use of sensitivity or encountexr
groups for troubled children.

Diversion programs to remove ju-
veniles from the juvenile justice
system.

Elimination of tracking ‘systems or
ability grouping in school.

School extension programs for drop-
outs.

Programs to provide individual psycho-

therapy.

Hot lines or crisis centers to deal
with individual youth problems.

An effort to coordinate existing
youth services.

Programs to provide family counselling.

A program to provide individual
counselling. '
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II. Scope

On this map, we would like you to indicate which agencies are working
together to develop a coordinated program or system of youth programs
and services. Place the number(s) of the organizations working most
closely together in a service system in the center circle. Place the
number(s) of those partly or peripherally involved in the next circle.
Place the number(s) of uninvolved agencies in the outside circle. If
you are not sufficiently familiar with a particular agency or institu-
tion, simply check Don't Know for that one.

Agencies § Institutions Don't Know Agencies & Institutions Don't Know
"6.
7.
8.
9.
10.
e
/’/'

e 3
/ (’/
\\

Are there any agencies which are NOT working together in the interests
of youth development, which you feel SHOULD be?

e

Bt

(list)
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FLOW ANALYSIS NOTES

As members of a large and complex society, we rely on social institu-
tions to provide education, employment and other services which can no longer
be handled within the family alone. The organizations and agencies which
make up these social institutions are generally able to provide services
which benefit the people who rely on them. Schools provide an education
which enables most youth to enter producti&ely into society. Police and
courts operate reasonably well to maintain social order and resolve dis-
putes, Nevertheless, some of the routine ways in which social agencies,
organizations and institutions go about their business actually create prob-
lems for the persons they are supposed to serve. Some of the features of
social institutions turn cut to be harmful features. The remedy for such
harmful features cannot be found in individual persons, either service pro-
viders or service recipients. The routines of the organization which are
having harmful effects-must be changed, and can be changed without trying
to ''change the whole society'".

The biggest obstacle encountered by most of us when faced with an
institutional view of ''things gone wrong' is simply trying to locate which
features of the particular institution may be destructive. It's common to ask
"How do I see negative labeling?" or '"What does access to a meaningful role
look 1like?'" These are fair questions. This paper represents one approach to
the location of policies and practices of social institutions which are harmful

to youth.
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Consider the diagram below:

Institution

POLICE ‘corm\cr ﬁ POLICE BOOKING ——% COURT" INTAKE —9 HEARING Probation -
| _

e ~

Lecture § Release Dismissed Informal

Dismissed
Adjustment

This is a picture of a fairly typical arrangement of the police and
courts as they engage in processing youth. The policeman contacts a youth
on the street, and either lectures and releases him or takes him to the
station for booking. :At the station it may be decided to release the youth
to his parents without charges ér to send the youth to court intake. At
court intakela decision must be made to dismiss the case, make an informal .
adiustment or schedule the youth for -a hearing. And a hearing may result

in institutionalization, probation or the dismissal of .the case. How does

it come about that youth are handled this way by police and courts? First of

all, the policeman is required by law to detain persons who appear to be
acting in violation of the law. The policeman's responsibility is legal

and is governed by statute. It may alsc be police department policy which
determines which violations warrant an official arrest and which may be
satiéfie&‘by a lecture and release. The policy may dictate how much latitude
a policemah can exercise in releasing youth after initial contact. For
example, in some pléces'all contacts‘must be ?ecorded, while in other cases
many contacts remain "informal'', i.e., unrecorded. In addition, there are

the practices of the individual policemen as they go about doing their job,
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putting into practice agreements, expectations ahd styles of handling of-
fenders. Practices may vary depending upon the time of day, the part of
town, the way a youth is dressed, whether the youth is alone or with others
and so forth.

The 5uvenile justice system has certain responsibilities which it must
carry out and it has developed certain routines for that purpose. Which of
these routines have negative consequences for youth and are amenable to
change? The answer to this questions requires a‘systematic examination of
the statutes, policiés and practices which determine how youth will be treated
in schools, courts, peolice stations, welfare offices, etc., and an examination
of their consequences for youth. In the case of our diagram above, we must
consider what the effects will be if Suzy's neighbors see her being put into a
police car or if she has to miss school to go to court. More generally,‘We
must ask "What are the various paths into and through the juvenile justice
system?" and "What difference does it make which path a youth follﬁws?" There
is evidence that offenders processed by the juvenile justice system are more
likely to commit further offenses than offenders processed in some alternative
way. |

Consider another example: Youth from three junior high schools enter a
high schooi. They arrive at thé‘doqrAwith é variety of intérests, Backgrounds,
abilities and achievemeﬁts. Some of tﬁem.ha?e been in trouble but most‘héVe
not. All of this informatioﬁ is availaEle to counselors in‘the school
who make a decision about each yoﬁfh; théy assign him%her‘to'the éollege

prep or general ''track'. These tracks are not neutral'situations.
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They are valued differently by teachers, administrators, students, parents_ .
and employers.

AVAILABLE INFORMATION | DECISION-MAKING ‘ ASSIGNMENT TO
POINT TRACK

Youth with: College Pre
Grade-point averages . Curriiulum P
IQ scores ; The School

Disciplinary records .Counselor
Father's occupation ; General
Race Curriculum

The decision to assign new sophomores to a track is not a personal
decision. It itz a matter of school policy to group youth according to
demonstrated ability. A number of rationales support this policy as reason-
able, just and scientifically sound. If a youth is assigned to a low track,
there are a number of plausible explanations.

'"He must not have done well enough up to now to be in the college prep

group."

"She obviously just doesn't have.the IQ to golto college. It would
put too much pressure on her to expect her to compete with brighter kids."
"Those kids should get training now to prepare them for the business
world. They're just not motivated to go to college."
These explanations are'based on the rationales which support the policy

of tracking., They assume that counselors make decisions about track assign-

ments based on measured ability (IQ scores) and demonstrated ability (grades).

What if counselors made their decisions instead based on the youth's race
and his/her's father's occupation (blue collar or white collar)? In fact,

this Zs.the way counselors were found to be making their decisions
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(whether consciously or unconsciously) in a study1 of two midwestern high'

schools. (All results of several tracking practices reported in this paper

are from that study.) The diagrams below represent the'differenée between

intentions of policy and the results of practices in those schools.

«

POLICY .. .~

"} Average to High IQ
Average to iligh GPA

Low to Average IQ
Low to Average GPA

PRACTICE
White Collar '
Blue Collar
PRACTICE
L]
Caucasian
Negro

1

Polk, Kenneth & Walter E. Schafer.
Tac., Englewopd Cliffs, N.J. 1974.

85% %,  College Prep Track
~ - = /
15
% — - -/. )
>
-7 '\'>
st 90", %, . Non-College Track
7
83% . N,  College Prep
~ 7 curriculum
~ "/7
.
S
- N\
-~ N, Non-College
528 »~~  curriculun
71t N, College Prep
~ 7"  curriculun
N :?7 -
\/ : E
Ve \\3\
' e Non-College:
70% . cturriculum

'Schools and Delinqﬁenqy}”iPréntitelﬂall,
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The decisions made by counselors are the result of intuitive judgments
about potential and character. They are not individually malicious judg-
ments but they do consistently and clearly disadvantage whole groups of
youth.

So, the idea's ok, it's just that it's gotten messed up in practice,
right? If we just train the counselors how to make fair judgments about
kids, based on their real ability, everything will be alright, right? Wrong.

What about the policy itself? The assumption is that it helps students
to group them by ability. It permits college-bound students to take the
special courses they need and it prevents them from being held back by
slower students. It relieves the pressure on non-college bound students
entering the work world following high school.

Those are the assumptions. What are the actual consequences for youth
who are assigned to lower tracks? Does tracking make a difference in the
grades a person gets, in the degree to which he participates in school ac-
tivities, in whether he gets into trouble? Does it make a difference in
later opportunities for employment or further education?

The answers to these questions can be discovered by means of flow
techniques. For example, there are a number of locations in school where
youth can be found. They are found in classrooms, or participating in extra-
curricular activities, cr in the principal's office. They show up on class
rankings, according to grade point averages. All of these locations can be
documented with the number of youth found in them during the year, and the

number and percentage of those youth who come from the college prep or the

non-college track.
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Tt's both a commonsense notion and a scientific finding that kids in
the lower status tracks have lower grades, get in trouble more; participate
in fewer school activities and have poorer chances of getting good jobs.

And there are a number of plausible explanations for these happenings:

"That's no surprise. They've been getting lower grades all along and
now they just can't keep up."

"The family doesn't value educ<etion. There's no reward in the home for
goéd grades."

"They probably have a record of discipline problems in junior high."

"Her brother was a troublemaker, too. Witk him as;aﬁ’éx&mple, what can
you expect?"”

"It takes him all his time just to keep up with schoolwork. It wouldn't:
be a good idea to let him get involved in sports.™

"They aren't interested in school as it is. Why would they want to get
involved in extra stuff?"

These explanations all suggest that there is something about some youth
which causes them to have low grades and trouble in school and lack of success
on the job. The ''something'" is variously thought of as a lack of natural
ability or personal motivation, a nutritional deficiency, a broken home or
a failure to adjust to authority.

Solutions to these problems range from personal counseling to school
breakfast programs to (at last) resignation. They are all solutions intended
to change whatever it is about the youth which is causing his problems in

school.
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These explanations rely on notions about the appropriateness of the

tracking.in the first place. Youth who get low grades in the vocational

track have always had low grades.

are simply adding to an established record. "But look again at the diagram -

Youth who are in’trouble in high school

on page 5. If what counts in assigning youth to.the: college prep track is

not grades or IQ but rather a person's race or his father's type of occu-

pation, then there must be yoﬁth in both tracks who have high (or low) IQ's

or high (or low) grade point averages. Like this:

CHARACTERISTICS '

COLLEGE PREP-
CURRICULUM

GENERAL -~
CURRICULUM

Social Class

Mostly middle class

Mostly working
class -

Mostly white

Race Mostly black
GPA - AVERAGE TO HIGH AVERAGE TO HIGH .
1Q AVERAGE TO HIGH AVERAGE TO HIGH

Take youth who are equal in terms of . IQ, past. grade record, and. (to -

take care of explanations
from the same social and economic background.

a college prep track and half to a general track. They all .start out equal.

couched in terms of home influences). who.come

Assign half .of the kids to

Where do they end up? Does the track assigmment itself make a difference

to their grades, their school participation, their likelihood of dropping

out and their chances of getting into trouble in school?
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Of course, youth aren't randomly assigned to classes and it's too late
to go back and rearrange the students in our example. But there are ways
of making eyerything "equal" artificially. Statistical techniques are
available which allow you essentially to neutralize the effects which his-
tory (in the form of family, grades, etc.) might have and to Iook’only at
the effects of the track assignment itself. In the study of the two mid--
western high schools, that's just what was done.

The statistical procedure checks to see if the plausible explanations
which are offered do, in fact, account for.the differences hetween ydpth in‘
the college prep track and youth in the general track. If the differences
can be explained by differences in IQ, or differences in past achievement,
or differences in social background, then the plausible explaﬁéfioﬁs can
bg given due credit for being specifically and scientifically as well as
intuitively right. On the other hand, the statistical procedure can also
show if the intuitive judgments on which plausible eXpianations are based
are specifically wrong.

| When this procedure was followed in the study of the two ﬁigh schools,
it was found that the differences between the youth in the two ‘groups could
not be explained by appealing to ''mature' or "history'", i.e., by appealing
to IQ or past grades’or family backgrounds as the causes of youth problems.
When all these sources of explanation were eliminated, the;youth‘in the low
status track still had lower grades, more trouble and less imvolvement in

school,
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Look at the diagram below:

TRACK ASSIGNMENT CLASS. RANKING BY GRADE
AVERAGE

Youth assigned

to college 61% »  Top Half of Class
prep curriculum
Youth assigned 73%
to general ‘> Bottom Half of Class
curriculum

‘Youfh who are assigned to a college prep group end up in a more success-
ful, more éresﬁigioué, more valued place in the world. They end up in the
upper half of their class academically and they end up there more often
than do youth assigned to the vocational track.

If we can't explain this outcome in terms of past grades, or in terms
of native intelligehce or social class background, then how does it happen?

Remember that the college prep curriculum and the vocational curriculum
are not seen in the same way. The college prep track-is:seen as better by
administrators, teachers, parents, potential employers and by the students
themselves. It makes sense that the students in the college prep track are
seen by those people as better, smarter, more conscientious and having more
potential for future success whether or not there is evidenée for those
assuﬁptions.

There is evidence to support the notion that teachers expect different
things from a group they are told has "high potential" than they expect

from a group they are told has "low potential'. What's more, there is also
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evidence to show that those groups behgve adcording to teachers' expectations,
regardless of what their real potential is.

No matter what a youth's IQ, previous grade record and sokial class
background might be, assigning him to a status track in high school will oftefi
result in low performance. There is nothing which the youth typically
brings with him to school (his background, his brains or his acédemichfecord)
which we can point to as the sole cause of low performance (though persons fre-
quently do and devise solutions accordingly). The only thing left to point
to is not something the youth brings with him, but something that happens
to him after he gets to school. The assignment to a 1oﬁ status track éan
by itself produce low performénce in kids. And it can do it often enough
and consistently enough and effectively enough that we can poinf it out aé
an institutional policy which systematically produces megative idbels.

What are the consequences for youth who are negatively labeled
in this way? The immediate consequence, of course, is that their teachers,
friends and parents tend to see them as less competent, less worthy‘énd
more likely to be a “problem" than theyvsee othei youth. There are differ-
ences for youth in the general track in that they have less ”stétus” within
the school itself. |

A second and mofé permanent consequence comes about as a result of thé
practice'of schools (and any other bpreaucratic organization) of‘keepiné
records. The record is an effective summary of all the things whibh people’
in authority take Seriously,:thingsiwhich count in suggesting to a cdiiege
or an employer if a person is a good risk. They are the thingsgiiike grade.

point averagés, which aré likely to be adversely affected by placingﬁa
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person in a group which is, from the start, seen as a bad place to be.

The amount of time which youth in the college track and youth in the
non-college track spend participating in school activities is also strikingly
different, and it is a difference which remains after explanations based on
natural abilities, past achievements and family backgrounds have all been

accounted for.

TRACK ASSIGNMENT PARTICIPATION IN ACTIVITIES

Youth assigned to college B~ |
outh assigne¢ to college N — Three or more activities
prep curriculum — 35%

Youth assigned to general 31% ;;g;? One or two activities
curriculum r— T

—,, No activities
58% -

Youth in the general track are clearly not involved in the mainstream
of school activities and could be considered 'marginal'' people within the
school society. The youth who actively participate in school activities
tend to be the ones who are seen as "popular" and "smart" and "athletic",
that is, as successful in a variety of ways. The differences are lasting,
however, because they are once again embodied in a formal and official shape
by means of record. The record "stands for" the person wher. he later comes
to apply for admission to higher education or a job. In this way the tracking
turns out (whether intentionally or unintentionally, formally or informally)
to restrict the access which some youth have to roles and opportunities in
the school. Access may be denied because students in the general track have
little contact with the teachers who sponsor activities or bécause they have

come to understand that they are not 'equipped" to compete with the students
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who participate in those activities or because a school policy requires a
certain grade average in order to participate, Whatever the reason, the
policy of gfbuping youth in tracks turns out to deny access to numerous
desirable social roles and opportunities systematically for those in the
less desirable tracks.

If the results of assignment to a low track include the likelihood of
academic failure (or at least non-success) and exclusion from school activ—
ities, it seems likely that students in those tracks will gradually lose
any commitment to the school and its rules and expectations.

This notion is supported by the discovery that youth in the lower tracks
have records of more violations and misbehavior both in school and out than
do youth in the high status track. Of the students with three or more re-
corded violations of school rules, almost three-fourths were students
assigned to the low status track. Of students suspended from school for
violations of school rules, over half were students from the low status
track.

- Of course, it is also the responsibility of the school, which has the
job of ﬁeaching people how to fit acceptably into society, to teach comnit-
ment to the laws of the community as well as the school itself. However,
the same pattern of trouble for lower track students is repeated outside the
school as well.

. The "obvious' explanation is that these are the same kids who have been

in trouble all along and it has something to do with a personality defect,

-a bad circle of friends, or the failure of parents to teach respect for law

-315-




and authority. In this event, it's also obviously the responsibilty of the

elementary schools and the parents to 'nip it in the bud".

However, the findings summarized below suggest that the policy of tracking

may itself contribute substantially to the amount of trouble experienced by

youth in low tracks during high school. These findings are for youth without

*
prior records only.

TRACK POSITION DELINQUENCY

Youth assigned 'to ‘ 94
college prep curriculum =

Py of

Non-delinquent

Youth assigned to g 11 % Became delinquent
vocational curriculum during high school

e
~
3
(351
o o

Considering all of the consequences which follow from the assignment
to a particular track, it is hardly surprising to find that youth in low
status tracks also drop out of school with far greater frequency than do
youth in high status tracks.

If what causes youth in low tracks to get bad grades, have trouble with
teachers, little identification with the school and eventually drop out is
the track assigmment, then there is no solution to be found in the breakfast
programs or personal counseling. It won't do (and won't work) to spend a
lot of time and resources telling the kid it's all right, or it's his fault.
At best it will be (and has been) ineffectual and at wofék he may believe
it. If the cause is in the policy and practices of the school, then the
golution must also be sought there.

So_,what's the next step? 1It's unlikely that wandering intp the school

superintendent's office to present him with proof that he's messing up youth

*Note that the percentages don't add up to 100%. The discrepancy is accounted

for by youth who were delinquent both prior to and during high school.
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is going to pay off in an invitation to design a new school system, ‘The
kinds of decisions which lead to this sort of investigative and evaluative
research in the first place are decisions which come out of an organized
planning ?rocess.

If the school is recognized as an agency which profoundly affects youth
and which expends enormous amounts of resources for just that purpose, then
a process of making things better for youth in the community must necessarily
involve school representatives who themselves have sufficient status to
conmit their agency and their agency's resources to action (including the
sort of research discussed in this chapter). Without the active-involvement
of the school, the access to the school and the school records required to
do this sort of research would be difficult, if not impossible, to obtain.
That méans that the research in question must be Seen as a resource , as
constituting part of an important imformation base for planned change. It
cannot be presented or undertaken as if it were an attempt to "'expose' the
schools and school personnel as agents of evil. There are no angels or
devils in this game. Flow analysis is undertaken in search of an answer to
this general question: '"Are there features of the school (or court, or police,
or welfare agency) itself which produce failure and even delinquency among
youth?"

'0f course, all organizations have routine ways of organizing their
activities to make efficient use of time and resources, It would be an im-
possible fask to consider all of the routine practices and all of the policies
of an organization simultaneously to see if, perchance, one or more of theﬁ

are having negative effects on youth. In our example, the focus on tracking
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in schools proceeded from a '"suspicion" that artifically placing youth in
groups, some of which are highly valued and some of which are valued very
little, may result in a series of consequences for youth. There is‘also
the "suspicion" that thebconsequences for the youth in one of the groups
will be substantially different from the conséquences for youth in the other
group in a number of important ways. These suspicions come from the per-
spective of a youth development strategy, which is brought fo bear on the
planning process (and the participants in it, including the superintendent
of schools) from the start.*

So, assuming that we have critical agency decision-makers as partici-
pants in our research process and assuming therefore that our research has
eredibility and legitimation among those person we look to for introducing

'

changes, how do we go about designing and implementing such changes? What

do we do and how do we know it made things any better than what we had before?

Returning to our example, the first step is to state explicitly the
desirable outcomes for youth attending school and participating in the
school curriculum. The second step is to investigate those policies and
practices which might be likely to produce negative 1abe1ing of youth, deny
access to roles and opportunities in school and foster alienation from the
‘school and its educational goals. In the examplé, researchers examiﬁed the
consequences of a policy and a series of'practices wnich profoundly affegted
all the youth in the school. The flow analysis procedure they used involved
counting certain kinds of things. |

What do you count for flow analysis? The things which are counted must

[y
Johnson, Grant, A Strategy for Youth Development, Youth Development Program,
Boulder, Colorado.
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kbe appropriate measures of the system process and must be rélatively easily
available from one sort of record or another,

For instance, in order to investigate the way in which the tracking
policy operated in the two high schools, researchers counted:

1.

2.

7.

8.

The rumber of youth assigned to each of the curriculum tracks,

The characteristics of the youth assigned to each of the tracks,
Race,

Father's occupation,

Past grade record,

IQ scores,

Disciplinary records,

Participation in extracurricular activities (determined by the number

of entries in the yearbook).

The information gathered and analyzed by the researchers provided reliéble

grounds for checking out the validity of the tracking policy. The res«arch

findings consequently could be used for making subsequent policy decisions.

Secondly, the same findings could be used to help establish next steps,

what might be done to correct the harmful institutional effects of the

previous school policy. To this extent, the research findings contribute

not only to noticing what should be changed, but also how it should be changed.

The research findings can contribute to management decisions, For the pur-

poses of our example on the basis of the findings, school'personnelvmight'

develop the following set of objectives:
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1. To promote access to meaningful social roles for all students by
eliminating the school policy of ability tracking and by engaging students,
faculty and administration in the development of an experimental curriculum
designed to represent the interests and needs of all youth in the school
(within the limits of available resources). Access to any course would be
contingent upon satisfaction of necessary prerequisites or demonstrated
interest, but not upon "assignment' by counselors.

2. To reduce negative labeling of youth by making past IQ, grade and
disciplinary records unavailable to teachers without the permission of the
youth and his or her parents, i.e., by eliminating formal grounds for an-
ticipatory ''ability grouping" within classrooms.

3. To promote a planned experimental approach to school curriculum
policy by providing for ongoing evaluative research guided by the criteria
of access to desirable, acceptable and meaningful social roles and the
elimination of inappropriate negative labeling. The same counte which were
made in the initial assessment can be made at regular intervals to evaluate
the consequences of planned experimental change.

The example which has been elaborated above has focused on the school
system. With the exception of the family, any agency or organization re-
presenting any social institution (work, education, social control) can be

examined by means of flow analysis procedures. Looking back at the diagram

on page 2, you'will notice that we have presented a typical juvenile justice

system as if there were four points at which decisions are made or can be

made: police contact, arrest, court intake and adjudication. The diagram
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is not meant to represent a literal picture of all juvenile justice systems
in the country, but to illustrate that there are locatable decision-making
points which can be identified and examined and that policies and practices’
governing transitions between those points can also be systematically in-
vestigated, Any particular system may have numerous formal or informal
decision-making points. For the purposes of flow analysis, however, it is
important to identify decision-making points for which records are kept.
What information is available on youth who find themselves in each of these
decision-making locations? Here are some possible kinds of information
which might be collected and counted to "discover'" how the system is working:
1. The number of police contacts each month. If contact records are
actually kept {and in many cases they are not) they may include countable
things about the youth contacted, such as age, sex, race, even demeanor
{cooperative, etc.).
2. The number of police arrests ecch month and the characteristics
(age, sex, race, offense) of;the youth arrested.
3. The number of youth following various ‘''disposition paths' after
arrest:
a. The number who were lectured and released (and their charac-
teristics).
b. The number who were detained for intake and hearing.
c. The number who were released into the custody of parents.
d. The number who were referred to some service as an alternative

to court.

-321-

JRpEOICREs-




4, The number of youth who enter court intake and their tharacteristics.
5. The number of youth (and their characteristics) who are:
a. Dismissed after an intake interview.
b. Referred to welfare, parents, service agency or some other
location other than court.
¢c. Referred for court hearing.

6. The mumber (and characteristics) of youth who have a court hearing

and who go from there to:

a. An institutiom.

b, Probation.

c. Service referral.

d. Home and the street (case dismissed).
These nwmbers can be used to identify paths and the frequency with which they
are travelled and by whom. The numbers can also be used to come up with the
probability a youth has of following each path and ending up in each location
once he or she is contacted by the police.

On the basis of these numbers and probabilities researchers can keep
track of changes in the juvenile justice system over time. On the basis of
the youth development criteria discussed above, decision-makers can make
judgments concerning the appropriateness of current policies and practices,
and can identify those areas which might best be the target of planned ex-
perimental, i.e., evaluated, change.

Because institutions and bureaucratic organizations in particular are

fairly stable beasts, that is, they settle into routines and don't change
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"much or often over the years, you can expect that things you're measuring
won't change much either. Collecting this sort of information for the
period of a year, or three or five years should give a fairly accurate
picture about the way decisions are actually made. This picture can then
be used as the point of comparison, the "baseline'" against which you can
measure what happens after the deliberate and planned introduction of change

into this stable and routine world.
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IV. TOWARD AN APPROACH TO YOUTH EMPLOYMENT

This chapter proposes-an approach to youth-employment and youth development
and suggests how this approach could be implemented and tested. It is intended
that these suggestions will lead both to action by persons interested in the
well-being of youth and to the formulation of more rational and effective

approaches to youth employment.

A. Basic Propositions

From. the preceding examination of issues, we arrive at the following

propositions about youth employment and youth development.

1.. The opportunity to do useful work should be available to all youth.

Youth employment programs to date have concentrated on specific, limited
target populations. Youth employment has been viewed as a reward for the
deserving, a therapy for the troubled, a redemption for the wicked, an

outlet for the troublesome, an alternative for the stupid, an income for

the poor and an antidote for idle hands. These views only support the
exclusion of most youth from work.

Viewing work as an end, as a means, as a privilege or as a right
isn't helpful. We should view work as a fact: to work is to be useful,
to be competent and to belong. Youth, as a class, don't work; most
youth are dependents at home, wards of the state at school and useless
except as consuming units in the economy. Their skills are limited,to s

those of students and generally are not admired outside of school. Their

; ' P
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associations are only with those of their own kind. At best, membership
in such an idle, unvalued class contributes nothing to growth, and at
worst is the source of apathy, despair, deviance and delinquency. Limited
target-group approaches used to date ignore and conceal the magnitude of
the task. Thinking about youth employment should begin with the question,

"How can all youth be usefully and productively employed?"

2. Youth employment ought to be viewed as part of a general program

of youth development. Doing useful work is not an isolated experience for

youth or for adults. Working is an occasion for, and usually requires,
learning. Many work skills are, or ought to be, educationally certified.
One's status as a worker is tied to one's status as a student or family
member. Friendships and associations in the work setting intermingle

with those in recreation and in schaol. All these interconnections should
be addressed overtly in the design of youth employment. The most important
connections to take into account are the connections between work and

education.

3. Work experiences for youth need not (and probably should not) be

thought of as preparing them for specific jobs. In many youth employment
and vocational education programs, there is the implicit or explicit

assumption that the youth in the program will be trained for and go on

to hold a specific kind of job. This assumption generates problems. First,

!

it leads to investment in the space, equipment and materials needed to

create a proper training establishment which is then rendered obsolete
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by changes in the local and-hational job markets. This is a problem
especially for secondary schooi programs. Second; since the expensive
facilities can handle only a limited number, the assumption .leads to
entrance criteria under which youth must choose a vocation at some early
stage or be found to be 'suited" for a vocation, in order to participate
in work. Third, by the same set of mechanisms, standards and curficula
are created which take away the options of the youth who are participating.
This can be distressing for the youth who took advantage of training
programs which turned out to be outmoded. Fourth, the idea that work
experience for youth necessarily is preparation for some future negates
the benefits of working now. Fifth, the assumpticn confuses the need for
general experience in work with the need for specific skills needed to do
specific jobs.

'All this goes on in apparént ignorance of the changeability of the
job market, in ignorance of the rate of job obsolescence and in presumption
of a neat and consistent progression from education to life career.

The training in specific skills needed for specific jobs should be
organized as a part of the entrance to those jobs, not as a part of the
exit from somewhere else. Youth should be able to work now for benefits

now.

4. Youth are competent and have a contribution to make. Youth may : l

lack experience, but they are not incompetent. Electing a young worker |
chairman of the board may not be advisable because the youth has not had

. AT
the necessary training and experience to operate effectively in that
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position. This does not mean that youth should hold only those positione
which require no training and supervision. Viewing youth as incompetent
rather than as inexperienced is helpful neither to the youth nor to the
employer. Assigning young workers to coffee-fetcﬁing when, with a little
training and supervision, they could perform in ways which would be useful
to an organization and to a community, is a losing game for everyone. The

competence of youth should not be underestimated.

5. There is pienty of substantial work which needs doing and much of

it can be done by young people. A hallmark of the employment of youth has

been the tendency to create busy work, as though there was a shortage of
problems to be solved, needs to be met or jobs to be done. This kind ef
approach ignores the many tasks which are perceived as useful and which

are not being done. The result has been a proliferation ofyleaf—raking,
coffee-fetching and similar buéy work. This is not to demean any useful
work, nor is it a statement that youth alone have this problem. However,
failure to deal with the fact that many adults are 'larger' than their

jobs is not a reason to impose that same pattern on the young. Finding
ways to organize meaningful work is a general dilemma and must be addressed

for youth as well as for adults.

6. Most of the legal latitude needed for youth employment is present.

Youth are not out of work simply because the law forbids their working.

Most statutes dealing with.minimum wages and working conditions serve
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rational and necessary purposes. Within the existing restrictions there

rémains plenty of room for expanding the young work force.

\

7. There are sufficient resources for full youth employment. At mini-

mum wage rates, it costs about $1,000 per year tovemploy a youth two hours a
day, year-round. In order to make the statement: 'This organization

cannot afford to hire one youth", a business grossing $100,000 per year or
an agency budgeted at $100,000 perwyear would have to be budgeting within
1%. Nobody does that. 1In 1970, there were 20 million young people aged
15-19. To hire every one of those youth at §1,000 per year would have

cost $20 billion--a sizable sum, just slightly{sméller than the amount

spent on tobacco and alcoholic beverages in that year.
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B. Finding and Testing Forms for Youth Employment

This section is intended to help persons create youth employment. No

"model" program will be presented; there are toosmany specific differences

between commurities to expect that a single model would work for all. There

are, howevér, several general considerations which provide starting points
for increasing youth employment.

There are three main questions which ought to be asked when under-
taking any efforts in youth employment: (1) What are the intended
outcomes of such an effort? (2) What changes will be required to achieve
those outcomes? and (3) What processes should be used in implementing and
judging those changes? The following pages argue that the outcgmes should
be to secure, specifically and thoroughly, the legitimating functions of
work for youth; that these outcomes will require changes in those persis-
tent patterns of laws, policies, practices and shared expectations which
determine how society's business is done and who does it; and that the
process should be a deliberately experimental cycle which is founded on
the best empirical measures, and which, in each cycle, refines the under-
standing of the problems and the effectiveness of alternative solutions.
Each action to increase youth access to Work should be informed by these

considerations.

1. What is to be Changed--Most efforts to increase youth employment

begin with the application for, and receipt of a grant or contract by

which some outside source--usually the federal government--pays the salaries
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of a staff to run the program and pays the wages of the youth employed.’
This is the first mistake and will be avoided by persons who arc serious
about increasing youth employment. '

Having a grant causes most of the substantial and long-term issues to :
be ignored. An independent source of funds--however temporary--makes it
possible to ignore the fact that, in most communities, there is no value
placed on youth employment, that lack of youth employment is not perceived
as a problem and that no very high priority is placed on increasing youth
employment. A grant makes it possible to ignore the fact that wmost bud-
gets include no allocations fér youth employment and makes it possible to
put off doing anything about that. Grants make it possible to ignore the:
fac% that few organizations have policies encouraging youth employment.

A typical outcome is that the grant-based employment program organizes
and supervises most of the work; this greatly limits the kinds of work
which can be done and tends to produce make-work jobs. The impact on other:
organizations is often inconsequential. A typical qutéome is that organi-
zations will agree to employ a youth so long as the young people are paid
by the program; the jobs created are dead-end, with little interest,
responsibility or utility. On-going practices and expectations do not.
change, and therefore, the young worker gets very little guidance, very -.
little training, limited supervision and very little support for success.

In sum, the grant program, by ignoring exisfing‘conditions‘in the
community, creates no "room" in the community for young workers. It tacké

on an addition which is tolerated so long as an outside source continues
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to foot the bill. The usual conclusion is the demise of the program when
the grant funds run out to the dismay of no one except a few staff
members who will have to find new jobs.

A different tack will be taken in what follows. It will be'assumed
that no grant funds or subsidies are available, but that there are persons--
some of whom already work in some capacity in youth development--who want
to increafe youth employment. They must do so by making room for young
workers ;ithin the existing arrangements. They must increase the value
placed on youth employment and find local sources of wages. They must
alter policies and practices and expectations so that, as a matter of
routine, more and more youth can be employed and will continue to be
employed over time. They must work through a process of change in what is
already present so that when they go éway, the products of their work will
persist, sustained by the arrangements which have been made,

Youth employment, then, should not be an add-on. Opportunities for
youth to do useful work should be built into the on-going activities of a
community, into the per%anent structure of values, laws, regulations,
policies, practices and shared expectations.

Making room for young workers witﬁin the community requires expanding
the existing supportifor youth employment: finding persons and organiza-
tions interested in youth employment and building from there. Involvement
should not be limited only to potential employers--time, money, expertise,
enérgy, training facilities and willingness to participate are all impor-

tant elements of the effort. Persons and organizations in both the public

~334-




and private sectors are potential allies, Social service agencies, govern-
ments, service clubs, business and professional associations; businesses,
youth organizations and youth-serving organizations all are potential
participants ¢ad contributors. All have the sterling virtue of an existing
location and function; they are likely to persist and youth employment
built within them is likely to persist.

Creating room for young workers requires careful use and cultivation
of the base of support. Too often, program "directors' . ssume total
responsibility for creating youth employment; they become the leaders,
they decide what should be done and they do it. The plans and strategies
remain in their heads. The force of their personal energy often is
successful in getting a project started, but their activities leave little
room for the enthusiasm, commitment and energy of others to be used as a
habit, and to become tradition. From the beginning, the most active per-
sons in the effort should strive for broader participation, assuming the
role of the catalyst through which shared agreements and shared action

take shape and grow.

The initial support may consist entirely of interested individuals
who do not have the "authority" to speak for their organizations: school
teachers, businessmen, parents or individual youth. Many of these people
will be able to use their organizational attachments to transform their‘
individual support into orgdnizaﬁional support. School teachers, for
example, might persuade the school to create courses related to the jobs

that are developed. Youth might persuade other members of their school
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newspaper to provide extended publicity for the effort or they might
convince their teachers and other members of their school class to study
what kinds of work need to be done in the community, or what kinds of jobs
other youth would like, Parents might enlist the support of the local

PTA or convince the local media to provide free publicity for the employ-
ment effort. Businessmen might persuade their own companies to hire youth
or convince the Rotary Club to support the expansion of youth employment
opportunities.

Whether youth employment begins with a core group of 5, 10, 50 or
500 people or organizations, the task is the same: to change the existing
structures within the community so that they come to support the employ-
ment of youth; to make changes in the existing statutes, regulations,
policies, practices, shared expectations and values which will create
"room" in the community for youth and youth employment.

Many of the required changes are within single organizations. For
example, youth jobs might be created if a personnel director comes to
adopt the practice of hiring youth or if a company which has a policy
against hiring youth changes to a policy in favor of hiring youth.

Other changes will be larger than one organization and may effect
changes in many organizations. Laws and regulations, for example, may
stand in the way of youth employment. Useful work opportunities through?ut
the Eommunity may be increased by changing such laws. The quality of
youth employment may improve if ;he expectation that youth can be produc-

tive and useful comes to be more widely shared by members of the community.
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The relationships among statutes, régulatidns, policies, shared
expectations and values should be kept in mind. It will be difficult
for example, to sustain a practice of hiring youth if it goes against, or
is not supported by an organization®’s policy, and difficult for an organiza-
tion to maintain a policy in favor of hiring youth if it is in violation
of the law. At the same time, enacting less restrictive laws will nof
guarantee that organizations will automatically begin to hire youth or that
generally shared expectations about "youth" work will be changed. Multi-
ple changes may be requiréd, both within single organizations and
throughout the community, to assure continued youth access to desirable
work roles.

fhe changes should be made in the recurrent, matter-of-course
patferns of activity in the community. Actions to increase youth employ-
ment should be planned and judged according to whether they change statutes,
regulations, policies, practices, shared expectations or values, or some
combination of these, and according to whether those changes are likely to
increase and sustain youth employment opportunities over the long term.

2. The Desired Outcomes--Above it.is argued that changes will need to

oy

be made in the recurring patterns of community activity. Below are pre-

sented a sefies of principles which describe what those changes ought to
accomplish. | -

The word '"program" occaéionally wilicbe used in the Statements of
theseiprincipies. Unfértunately, this perfectly good word has become a

stereotype: it raises the image of a staff, an office, a telephone number,
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cars and associated ''stuff''. The word has come to carry those misleading
meanings which were ciiticized above in the diszussion of érant programs,
and, aé it is ofﬁen used, implies that we have to go out and build an
additionron the houée. We are proposing instead; some remodelling. Whenr
the word "program" is used in what follows; it does not refer to the stereo~
type, but means that set of actions which attains the objective. If an
organization is persuaded to adopt a policy of Qiiihg youth, - that's

part of the program. If arrangements are made ;o;that youth routinely are
able to find their way from school to a job, that%s part of the program.
Neither action requires the hiring of a staff, the establishment of an
office or tae renting of an electric typewriter.

Keeping this reservation about the use of the word "program'' in mind,

we propose the following principles for the functions of youth employment

‘programs.

a. Locate work which is regarded as worth doing and worth paying

for, which youth can do, and which has some intrinsic appeal or interest

for young people. Assuring the usefulness of the work is a step toward

assuring the usefulness of the person who does the work. Don't be too
constrained by conventional definitions of youth work. Dpn't be too
conservative in judging what young people can do; a fundamental purpose
of the program is to build on, but also to expand, their competencies.
Don't make casual assumptions about what appeals to and interests young

people; like adults, they have diverse interests. Help persons and
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organizations see that there are payoffs both for the youth and for them-
selves. By paying youth to do things which are being done now.and could -
be done by youth, or which aren't being done now and should be done, both

the employers and the youth will benefit.

'b. Place the young workers in existing organizations which can -

‘supervise, train and legitimate them. For almost every type of work, there

will be an organization operating in the same general field. vathefe isn't,
the perceived usefulness of the work is in doubt. The presence:of these
organizations makes it possible for young people to work for someoné’whé

has knowledge a:id ekperience in the field. The benefit for the orgaﬁiza—
tion is that it may be able to extend its operatiops in ways that had been
desired but not affordable; -The work and the workers can Devsupgrvised and
legitimated by the organization. Often, some reorganization of responsi-
bilities or procedures may be desirable-to incorporate the young workexs
more effecfively. This may happen more readily if existing peisonnel can

be helped to see the desirability and the feasibility of the reorganizatidn.

‘c. Structure each job to provide the components of legitimacy:

usefulness, competence and belonging. Coffee-fetching is coffee-fetching, -

and where you do it doesn't makevmuch difference. The componen; of
usefulness is addressed by selecting work which is regarded as.usefﬁl'by~~'
the persons for whom the work is being done. Coﬁfirh'this by Qriting the
duties into a job description which can be agreed on by all parties--the

young person, the supervisor and the job developer. This will help
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to assure that potentially fruitful work does not degenerate into useless
activity. Examine carefully the skills required, and record those in the
job description. Build into the agreements opportunities for competence to
increase.
It 1s difficult for an inexperienced young person to go to a job where
everyone is a stranger and no one takes an interest. The selection of the
supervisor and discussions with existing employees when the job is first
developed can help establish the basis for belonging. Again, the staff of
the supervising organization may need help in making the appropriate ' 1

arrangements. [

d. Connect training and education to the growth of competence

and responsibility on the job. Much of the training needed to do each job

can be provided on the job by supervisors and other staff. Identify the
skills and knowledge needed to do the job and to grow in competence and
responsibility, and arrange a convenient schedule for training. The

schedule makes the expectations clear to all, increases the likelihood 7 4
that the training will occur and preserves the quality and integrity of the i
|

job,

public schools. Taking courses specifically relevant to the work can be
made a part of the expectations for growth in the job. If several young
people are doing work which requires similar skills or knowledge, new

Training and educational resources can be made available through the i
courses can be created. Very seldom will this sort of specific educational '
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offering be found to be inconsistent with the objectives of the school.
Work and education are mutually supportive; the work lends an immediate
relevance to the studies, and the studies contribute to competence on the
job. This has been done often, but usually backwards, as in the teacher's
statement, "The work may provide good examples for what I had intended to
teach." Try it the other way--let the job determine the curriculum.

A similar case may be made for some general education pfferings in the
schools. Reading, writing and computation are important skills contributing
to, or necessary in the performance of many job%. There are legitimate
ties between progress in attaining such skills and the growth of competence
and responsibility on the job. Caution should be exercised in making and
proliferating these ties, however, and they should be limited only to those
skills which are substantially and demonstrably relevant to the job. Over-
eagerness on this score will produce the accurate perception by the young

worker that the job is being used as coercion to do well in school.

e. Pay for the work, in accordance with the competence and

responsibility expected. Initial wages and increases in pay for advancement
in competence and responsibility confirm the legitimacy of the work. The
work should be paid for by the persons or organizations for whom it is done.
This also is a confirmation of.legitimacy. It's curious how often a group
of adults who are paid to do a job and whose status in large part comes
from being paid, plan programs of volunteer work for kids without noticing

»

any inconsistency.
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At the start, supervisory organizations may not have money for young
wbrkers, but this can be worked into their budgets over time, given the
small sums involved. Stimulation of interest in an employment program
and temporary support of willing but temporarily impoverished supervisory
agencies, ére two legitimate and not-too-dangerous usés for external funds
réuch as grants and contributions. The danger, of course, is that wage

allocations. don't get worked into budgets, temporary support becomes

continued support and then the sources dry up.

f. The jobs created should be open to all youth and there should

be é mix 6f different'kinds of youth. Persons engaged in yéuth employment

usually sﬁccumb to one of two‘kinds of recruitﬁent and selection mistakes.
One 1is ”cr;éming": in order to placate critics, guarantee success and
satisfy the sponsor or supervisor, the program establishes entrance com-
petitions or requirements with standards such as grade point average,
attendance at school, short hair and membership in the Pep‘Club or YOung
Whafever's Association. The effect of this practice is to perpétuate the
current'patterns of exclﬁsion, inequity and lack of opportunity. %o
establish grade point average as a standard is to sayhto many yoﬁng péople:
"You have not been useful and competent and belonging in your academic
work ; therefore, yéu are denied the opportunity to be useful, competent
and belonging anywhere else." : i

This practice cuts off the nose to spité_the face. Many persons start

out intending to provide open opportunities for participation, but wind up
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creaming because of various problems. It doesn't occur to anyone to change
the program; they just get a fresh batch of kids.

' The other recruitment problem is the 'spoiled image'. A program gets
a spoiled image by serving only "bent', "'delinquent", "troublemaking",
"surly", "dumb'", '"maladjusted" and otherWise troublesome youth. The
program comes to be known as serving '"that element'. Any youth served by
the program is labelled--negatively--by participation in the program. Within
ten minutes of walking through the front door, a youth knows that he is not
in an employmént program--he's in a "bad kid" program. He knows it and
everyone else knows it; The only effect of such a program‘will be to -
reinforce what ‘veryone already knows--the youth in thé program are not”
competent and useful, they're ”troublemakers". |

Since there may be more applicants than jobs at any'givén time, some

selection process will be needed. Picking names from a hat is a better
proce&ure than most; it doesn't involve spurious.illégitimate standards;b
it's equitable because eve%yone has an equal chaiice, and it will usuaiiy

produce a good mix of kids.

g. Involve youth in the ,planning, operation and evaluation.

The basic assumption of this approach is that youth have skills'and know-
ledge and talents to contribute; * there's no reason to abandon that - .

assumption in the administrative work. Youth can give advice on what kinds

“of work have interest and appeal, what kinds of expectations for the job

and for related training and education will be seen as legitimate, what
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kinds of support would be helpful and what kinds of outcomes are valuable.

~ Hire youth to do necessary administrative and development work.

Youth should negotiate for jobs they are interested ih and negotiate
the expectations for their conduct, Arbitrary assignment to non-negotiable
positions is a souring contradiction of the principles. Negotiation confirms

the legitimacy of the work and makes participation more immediately engaging.

h. Involve members of the community. The responses, reactions or

expressed perceptions of others make a particular activity or person legiti-
mate. Part of the legitimation of‘the work is accomplished by choosing
work which is useful to the persons or organizations for whom it is done .
and by working with supervisors to establish expectations for usefulness,
competence and belonging on the job. Since many of the organizations

which employ youth may have very little public visibility, it is desirable
to work for a broader base of legitimacy within that public, so that the
positive definitions of youth at work are confirmed in other settings in

‘ which they will find themselves.

A first step is to get some publicity for the youth, their work and
the organizations which employ them. Local media can help generate
community interest and baéking and recruit youth. A second step is to
assure that especially relevant persons--family and school personnel, for‘
example--are informed periodically of the work the youth are doing, of its
contributionvto the supervising organization, and of the growth of
competence and responsibilty of the youth. Such information can be

accompanied by requests for specific kinds of support énd'encouragement.
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A third step is to inform service organizations, neighborhood centers,
block associations, recreation centers and other simigar organizations
through which broader, more immediate and- credible comnections with the
general public may be achieved.

The involvement stimulated by these informational activities is more
direct than it may seem. The effect of the communication is to convey
credible; positive, legitimating definitions of youth, both as individuals
and as a class. The information about some youth may not be new or
surprising, but it will confirm and strengthen existing perceptions of and
ways of dealing with the youth. Information c¢n other youth will be
surprising and new, and will contradict previously held negafiVe views,

The involvement comes when these new and more positive views sfart to affect’
the way the receivers of the information‘respond to and handle the youth.

The purpose of the informational effort is to broaden and strenééhen
legitimate definitions of youth.

Other forms of involvement can be.worked out. One powerful form is to
engage youth and adults together in solving a problem or meeting a need
which is of general interest and concern. As outlandish as it may seem,
in some places teachers and students héve worked together on the ieVision
of the schooi curriculum without total collapse of the structure of the
school. Youth and adults have worked together oﬁ‘community development,
police;community‘relatibns, environmental Quality‘and drug abuse~prevention.

: o Lo ; . . f - 1
Another way to involve community members in the program is to make use of
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their skills, interests and connections to support job finding, training,

coordination and public relations functions.

i. Avoid official negative labelling and avoid coercion. Some

of the youth who want to work will have had previous contact with the
juvenile justice system and others will come.into contact with the juvenile
justice system while they are working. The seriousness of this contact
could range from a custody or neglect proceeding (in which the youth is not
an offender); to detention for curfew violation (which would not be an
offense for an adult); to arrest for burglary, auto theft, or assault;

to recent release from a juvenile institution., All these contacts, to a
greéter or lesser degree, negatively label the youth involved (being a
lfoster child or having a "bad" family is not a valued status), and
negative labelling works against the positive legitimating functions of
work.

Official negative labelling and its effects should be limited and
reduced. To some extent, observance of the principles already cited will
do this: having a mix of youth and deliberately structuring the work to
produce and confirm positive definitions of youth tend to minimize the
label and change the definition. For youth who come with official negative
histories, the records can be suppressed. This is the purpose of existing
regulations for the confidentiality of juvenile court records and for their
destruction when youth attain majority age. Although many official records
are available on a '"meed to know' basis to various youth service profes-

sionals, no one in the work program needs to know this information because
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most conceivable uses of the information would violate the principles of
the program.

For those youth who come into contact with the juvenile justice system
while working, efforts should be made to limit official negative labelling.
For some types of offenses--serious offenses and custody/neglect cases, for
example, avoidance of law enforcement énd court processing may not be
possible. In many instances of juvenile justice con;act, however, the
rational response will be to short-circuit the official processing and to
destroy or suppress the offical records on the grounds that official pro-
cessing and the negative labelling can only worsen the situation. With
the participation of the police and courts, and with advocacy by persons
associated with the work, official labelling can be avoided,

Because activities such as work are seen as ''good for" youth, there
is often a strong impulse to require some youth to participate. Coercion
spoils the image, contradicts the principles and calls into question the
legitimacy of the work. Participation should be genuinely voluntary.
Statements such as '"you are sentenced to the work program', "your choice
is to go to court or to go to the program'", and ''go to the program or be
expelled from sqhool" destroy a program as fast as anything that can be
done.

These warnings about official labelling and coercion apply not just
to the juvenile justice system, but to the employment program itself. One
way to label a participating youth negatively is to record and certify

"failure" at work. Some jobs won't work out: the youth won't go to work;
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the supervisor will reject the youth; the training won't occur; or the
youth and the supervisor will fight. There is no reason to expect that
all jobs will work for all youth the first time, the second time, or all
the time. There is no reason to interpret or record the cases that don't
work as "failures'" of the youth, or to convey such interpretations to
anyone else,

The preferable way to handle such problems is first to assume that
‘the job didn't work out because the job was not properly organized and that
the job must be reorganized. This assumption will very often be correct
and will put a proper emphasis on correcting and improving the program.

In some cases, it will be found that an individual youth should change
his or her behavior in order to make the job position work out. There is
no reason to regard this need to change as a shortcoming or failure of the
youth. The matiir can be approached pragmatically without suggesting that
something is wrong with the youth. Adjustments often will be needed if the
job is to work out, but there is no need for, and several good reasons
against, recording or conveying any of this as a failure gr ‘deficiency of

" the young ﬁerson.

j. Involve needed supportive services. Some of the youth will need

supportive or remedial services such as eye examinations, family casework,
corréctions of learning disabilities or intensive therapy. There are
agencies and organizations which provide these services, and.the employ-

ment program can work with these agencies to mutual advantage.
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Very often, supportive and remedial;service'agenéies hayve their own
problems of spoiled image and of being inaccessible to youth. The employ-
ment program can help make those services accéssible to the participating
youth. Further, and perhaps more important, if the employﬁeﬁt program has
a good mix of youth and arranges the proper procedures, it can help service
agencies perform in settings which avoid the spoiled image and the negative
labelling that goes with it. When all kinds of youth are involved and a
number are receiving services of various kinds, being a recipiént'of a
service is a normal part of the routine. There are also some coordination
and efficienty advantages to the arrangement.

There are problems to be avoided with remedial services. If the
employment program itself has a spoiled image, its cooperation with other
spoiled image programs will only perpetuate the perception. There is also
the problem of inappropriate use or overuse of remedial services. Sometimes
services are used simply because they are there; the services of a mental
health center become available, and éuddenly it is discovered that 24 youth
in the employment program have bad mental health. The blaming-the-victim
syndrome sets in. Every youth who "doesn't work out'" is assumed somehow
to be deficient, is sent somewhere to be fixed and potential problems in
the organization of the program and of the job are ignored. Youth who
genuinely need remedial services should get them promptly and reliably,
but those services should not be used inappropriately or as a substitute

for identification and correction of defects in the employment -program.
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k. Use funds from outside sources carefully. Grants have been

described above in rather negative terms. In the context of the principles
just described, several valuable funcfions for such external funds can be
identified. Temporary suppoit to provide continuity or to provide impetus
at early stages has already been mentioned. Within a larger and more
permanent effort based on the principles given, grants could be used for
interim support while budgets are being rearranged to include youth or
during seasonal expansions. Temporary resources must be kept within some
manageable proportion of the total effort so that permanent replacement
sources can be found and so that fluctuations produced by temporary sources
are not too great.

A second legitimate use of outside funds may be for training. It may
be desirable in some cases to have an employer provide more training than
would be reasonable to expect in the normal course of events. A subsidy
could be given provided that the permanent sources of training support are
carefully worked cut. One such source might be the resources typically put
into quickly outdated secondary school vocational prbgrams. Such funds
could be used to greater benefit as subsidies to employers who can train
youth, on modern equipment, for jobs which exist.

0k K ok % K K Kk

The principles presented above describe a set of desirable outcomes:
youth will be able to get useful work in existing organization§ which can
supervise and legitimate them, and éducation and training will support

growth of work competence. It is expected that if these outcomes are
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realized, if this situation is created, youth will be generally better off.
The intended outcomes should be,képt in mind; actions should be planﬁed

and judged according to whether they tend to produce the desirable outcomes

3. Helpful Procedures--In the preceding pages we presented a series o

principles for youth employment programs. These should not be taken to be,
nor are they claimed to be, the one and only way. They are intended to be
working hypotheses about the purposes and methods of an effective youth
employment program. They are tentative predicticns that youth employment
consistent with the principles will be effective in legitimating young
people; in increasing their usefulness, their competence and their sense
of belonging; and in increasing their participation in and attachment to
their communities., It is also prediéted that the beneficial effects of
participation in youth employment organized on these principles will carry
over to other settings, producing noticeable benefits in the‘schoplsﬂ in‘
the reduction of delinquency and in the provision of a variety of other
services. The way to test these predictions is to implement the principles,
to evaluate the results carefully and to revise and improve systematically.
The development of new approaches to youth employment ought to be done
systematically, as in an experiment, The proper stance is one of skepticism:

the outcomes of new attempts are not guaranteed and must be subject to

evaluation. A typical experimental procedure includes the following six

phases:
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)

)

(3)
(4)
(5)

(6)

assessment of the existing situation to determine
the nature and extent of the problem;

preparation of precise objectives to either
sustain oxr change the.existing situation;

design of program(s) to achieve the objectives;
implementation of the program;

evaluation of the results of program implementa-
tion; and

feedback of evaluation findings to revise, refine
and improve the program.

An experimental approach begins with an assessment of the situation.

The purpose of such an assessment is to establish the magnitude and nature

of a problem so that appropriate solutions can be undertaken. Information

necessary for planning a youth employment program might include:

(1)
(2)
(3)

(4)

(5)

(6)

(7)

the number of youth currently unemployed;
the number of jobs currently available;

the statutes which affect the employment
of youth;

the number of youth working part-time and
full-time;

community perceptions and values of youth
employment;

crganizations and agencies already interested
and active in youth employment; and

jobs which the community sees as useful and is
willing to employ youth to do.

Collecting this information is not always an easy task. Accurate

information on the extent of youth unemployment, for example, is not

readily available. Official statistics for local areas are collected too
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infrequently to be of use and current information reflects only national
statistics. Information on the local youth employment problem may‘come:from
persons within the community whose jobs require them to have at least an
intuitive sense of the youth employment situation. These persons might
include school vocational counsellors, state employment office personnel, local
youth workers, the youth themselves and CETA prime sponsors.sl At times
more accurate information will be desired and a formal survey may be re-
quired to determine the exact nature and magnitude of the youth employment .
problem. 52

Assessment will also involve the identification of potential oppor-
tunities and barriers within those community structures which determine‘the
conditions for youth employment. This might include an examination of the
practices and policies of local organizations with respect to hiring youth
or an assessment of the resources which can be coordinated in support of
the youth employment effort.

A recurring problem in assessment is that the information available
or collected does not reveal critical characteristics of the prevailing

situation. Rates of unemployment describe the non-working population,

51Tha'6bmprehensive Employment and Training Act (CETA) of 1973 dele- // 
gated (what were previously federal) employment-related responsibilities Iy ’
to representatives of local government, entitled prime sponsors. Prime r

sponsors are responsible for preparing and implementing comprehensive plans

"~ to meet the employment and training needs of their localities. They can

be an extremely important resource for a youth employment effort.

52Information on one type of youth needs survey can be obtained from
The Center for Action Research, Inc., P.0. Box 600, Boulder, Colorado 80302.

a
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but fail td describe policies or practices which increase or descrease
youth access to work. Information about cﬁaracteristics of ﬁnemployed
persons is likely to lead to interventions with individuals. Information
about policies and practices is likely to lead to interventions in organi-
zations. The difference in the conseqﬁence could be substantial.

The second stage of an experimental approach is the preparation of
precise objectives. Careful interprétation of the information collected
in the assessment phase provides the basis for these statements of tﬁe
desired outcome. For example, the assessment mightrindicate'that large
numbers of youthsare unemployed, wﬁile at th¢ same time other data indicate
the existemnce of unfilled jabs. These seemingly contradietory facts can
be interpreted by asking such questions as:

(1) Are there legal barriers to the hiring of youth?
(2) Are the work hours structured to eiclude young ﬁorkers?

(3) Does public transportation need to be improved to get
young workers from their homes to their places of work?

Answers to these and other similar questions provide the basis for
the preparation of objectives. If, for example, analysis shows that there

is a problem with public transportation, an objective might be:

In six months add a new bus route to enable youth to
get from their homes or school to the industrial
district five miles out of town.

-354~

Y B



If the assessment is that an existing practice of requiring prior
experience excludes most youth from available jobs, an objective
might be: ' .
In three months, in five organizations to arrange

trainee/apprentice situations accomodating 30
youth.

There are some recurring problems in preparing objectives. One

g ot e i

frequent problem is lack of precision. If 25-different outcomes
will satisfy the objective, it is doubtful whether the objective is a
good guide to action, or whether success in attaining the objective can

be evaluated properly. A second frequent problem in writing objectives

. is "slippage'': = the objective, for a variety of '"practical’ reasons,
| :
fails to address the situation assessed. - An alternative version of
the second sample objective given above could be:
In three months, secure a grant for a training
program which will prepare 30 youth for available
positions.
It may be that getting a grant is the only way to start a demon-
stration of routes to existing employment. It also may be that the grant

is used to avoid what appears to be a tougher problem of rearranging

school and employer practices so that routes to employment are built in.
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At issue is the permanence of the solution. It should be asked whether

the objective has slipped away from the important issue, thereby mis-

L

directing effort.

The third phase of an experimental approach is program design--the

planning of actions necessary to meet the objectives. 1In this phase

various actions are examined for their benefits and shortcomings. If,

for example, an objective is adopted which states the need for additional

public transportation, the program design phase might consider alternative

approaches to this end:

(1)

(2)
(3)

(4)

The trade-offs

approaching the management of the bus company;
petitioning the city council;

getting the employers to provide the needed
service; or

getting parents together to confront the public
utilities board.

are considered among the resources required, the products

which might be expected, and the pragmatic and political considerations

which affect each option. The usual outcome of program design is the

selection of a combination of programs which most effectively address a

get of objéctives.

A recurring problem in program design is finding those actions which

actually do affect the desired outcomes. Too often, this is left to
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presumption and habit. Of necessity, actions will be selected and taken;
whether they actually do produce the desired outcome should be examined.

In the program principles given earlier, it was proposed that writing job
descriptions will help to assure usefulness, competence and belonging in the
job. That is an hypothesis; it should be tested.

The fourth phase is program implementation in which the plan takes
shape in action. Day-to-day decision making tékes over and the realism of
plan is tpsted: Approaching the manageﬁent of a bus company may have been
chosen as the most appropriate means for obtaining transportation for youth
to their jobs. Preliminary conversations with the head of the company may
reveal that, without pressure from the city council, the company would be
unwilling to expand their service. The existing problems and opportunities
are being managed toward the desired outcome.

A recurring problem in implementation is that day-to-day decisions’
tend to be based on habit, opportunity and circumstance more than on the
plan. Such decisions tend to produce'actions which bear no resemblance
to those intended, leading tc¢ outcomes bearing no resemblance to those
intended. -The changes may be foi very goo& reasons, or they may simfly
have been insdvertent. As much as possible, deviations from the planv
should be deliberate; they should be considered carefully before they are ‘
undertaken and recorded systematically. To discover which actions produced
which outcomes, it is necessary to remember what those actions were. Too

often, planning and operation continue in merry ignorance of each otler. -
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An additional consideration has td do with proﬁlems of'siie or scale.
Some program components will benefit by expaﬁsionfaﬁd cenfralization;‘
others will not. One recurrent‘pfoblemvwith large programs is the tendency,
in the name of efficiency, to over-centralize functions. 7his helps put
control into the hands of a few énd makes functions such as job development
(where there is little benefit as a result of economy of scaie) more
impersonal. Benefits from "economies of scale' should be sought with
caution; expansions in the scope of the program and centralization of
functions should be considered caréfﬁlly.

The nekt phase is evaluation of results: succéss in attaining program
objectives, the change in the preFexisting situation and especially the
effect of that change on the well-being of youth. Comﬁarisons are made
between the original situation, as determined during the assessment phase,
and the present situation. The initial assessment might have indicated
the need for expanded bus service as a way to improve the employment con-
dition of youth. Based on this assessment, an objective was adopted and
a program was designed and implemented. These dcfions should be evaluated
to determine how the employment situation was changed.

A recurring problem in this phase is that evaluation fails to measure
the effect on the well-being of youth and settles for lesser, probably
easier, measurss. Often, the evaluation asks only whether the outcomes
conformed to the plan. It would be typical for an evaluation to measure
whether job descriptions were written for young employees, but not measure

whether the perceived usefulness, competence and belonging of the young
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workers was increased.”® The vital piece of information which allows for
Judgment and 1mprovement of the program is missing.

EValuatlon 1nformat10n is of little utlllty unless it is used in a final
phase, féedback. Program.objectives and operations are revised and refined
according to how effective they were in affecting the overall employment
situation of youth in an erea. Feedback revitalizee the entire plannihg
and operation process and prorides for program accountability.

A recurring problem in feedback is a lack of procedures'for d@liberata
use of evaluation findings to improve the program.v The connection between
evaluation findings and subsequent bbjectives is ieft to chance and
individoal initiative. Toovmany evaluation reﬁorts sit in filee, having
made no mark on.plans énd actions. Only sometimes ie fhis because they
contain no useful information;

The rrogramming eeqﬁence discussed above is typical of its kind end
will be‘familiar fo maﬁyr It has been described as a neat, orderly sequence,
More likely, in the political and oréanizational contexts in which it must
be worked out, it will be ragged and 31mu1taneous. Two problems recur.

Often, all the elements of the sequence are going on, but they don't
make sense in relatlon to each other, over reasonable periods of time, or
at any time. Assessment and planning are done from time to tlme. Implementa-‘

tion proceeds Occa51ona11y there is an evaluatlon But the connections

LN

531nformation .on one type of instrument to measure program impact on
youth is available from The Center for Action Research, Inc., P.0. Box 600,
Boulder, Colorado 80302. :
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between those activities and their products are difficult, if not
impossible to trace. The objectives do not make sense in light of
the assessment, thé programs do not make sense in light of the ob-
jectives, impiecmentation does not make sense in light of the plan
and evaluation findings are not used to revise and improve the pro-
gram.

More often than not, this is an organizational shortcoming,
rather than an individual's failure. The assessment, the planning,
the implementation and the evaluation are done by different persons
who are not organized or pfovided with procedures which allow them
to put it all together.

Often, all elements of the sequence are going on, but they are
based on unquestioned opinion, experience and training, rather than
on facts collected in ways allowing agreement on valid interpretations
of the existing situation and on effective means to change or maintain
that situation. Opinioh, experience and training are all useful and
necessary foundations for decision-making. Like all forms of under-
standing and insight, they have their distinct limitations. They are
selective, changeable and often imprecise, and it is difficult or
impossible for a person of different opinions, experience and training
to accept or verify them. Existing methods for collecting and analyzing
information are designed precisely fo overcome these liritations,
and therefore should be used as much as is practicable, keeping in

mind that they have Iimitations of their own.
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More often than not, the lack of verifiable facts is due to failure
to use the methods, rather than to a shortage of methods., >4 Using them,
among other things, requires accomodation with the likelihood that opinions,
experience and training will have to be revised and requires learning the
skills or learning how to deal with the persons who have the skills.

* % * k% % % K %

This section discussed tbree main considerations in increasing youth
access to work: desirable outcomes, changes necessary to achieve those out-
comes and processes helpful in effecting; change. Proppséls and suggestions-
were made, with the expectation not that they will be regarded>as a "model"
to be copied, but that together they compose a view of the task which may

be used to guide and judge each action which will be taken.

54Information on several instruments which have been developed to
assist youth planners is available from The Center for Action Research,
Inciy P.O. Box 600, Boulder; Coldrado 80302, ‘
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SUPPLEMENTAL NOTES ON EXPERIMENTAL YOUTH EMPLOYMENT PROGRAMS
(See Youth and Work, Center for Action Research, August, 1975, especially
Chapter IV.)
1. The youth employment programs are to be planned and evaluated experi-
ments, which means that:

a. The program design will be derived through a disciplined application
of the Strategy, rather than through a process of rationalizing pre-existing
"good ideas' with Strategy language. The ideas of access to desirable social
roles, negative labelling, and alienation rest in a theoretical context of
explanatory and illustrative ideas. These should be applied to derive the
specifications for the action program.

b. A staff highly trained and committed to the Strategy will be used
to implement the program, so as to increase the probability that the in- |
evitable accommodations and elaborations are drawn from the Strategy, or are
at least inoffensive to it.

c. The staff will produce an extensive record of the operation of the
program and of the situations in which the youth employed find themselves, so
as to increase the probability that the outcomes of the program can be at-
tributed, with some systematically-gathered evidence, to a characteristic
of a program or other situation. This record-keeping would cover such things
as the language used to present eligibility requirements, the form of the
recruitment, promises made, arrangements with employers, etc. This recording
feature will support correction and replication of the program.

d. The evaluatiou of outcomes will include randomly assigned experi-
mental and control groups which are administered repeated measures on the

Impact scales, which measure Strategy variables.
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2. All the objectives of the youth employment programs should be measurable,
and progress in attaining each objective should be measuréd. These may be
some of the objectives of the program:

a. Compared to the control group, the experimental group should show
significant favorable change on all the Impact scales.

b. Compared to the control group, the éxperimental group should show
significantly improved status at school, as marked by reductions in officially
fecorded truanting, reductions in officially recorded trouble or disciplinary
action, and improved grades.

c. Compared to the control group, the experimental group should not
only show a reduction in self-report delinquency, but also show a reduction
in surveillance by the police (as marked by fewer arrests) and show less
penetration of the juvenile justice system if they are arrested, controlling
for sex, race and offense.

d. Compared with the control group,ithe experimental group should ex-
perience fewer negative events such as being kicked out of the house, being
expelled from schools, etc. |

Less formally, perhéps throﬁgh interview, the project staff could gather
supplemental information abdut’the prograﬁ—-whether it meets employer, parent

and youth expectations, what they'd like to see done differently, etc,

3. Chapter IV. Part B.2 of Youth and Work, plus Ken Polk's talk at the
institutional change conferences (attaéhed) provide adequate principles on
which to base the program design. Inyapplying the principles to prepare a

, design, and in implementation at least two major problems arise:
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a. If the youths' salaries are being provided by a grant, it will be
difficult thoroughly to operationaiize rules a, ¢ and d, in Chapter IV, Part
B. 2 of the Work paper,‘about usefulness, structuring legitimacy and training.
The organizations which agree to hire the kids aré likely to feel virtuous.
simply becausé they agree to "give the kid something to do.'" They will have
to share the project's concerns about the intended functions of work and how
to secure them, and will have to be encouraged (pushed) and assisted to
participate knowledgably in arranging and carrying out the design for a given
job. Each job should be designed in Some detaii, and theré should be féllow—
up to detect ''slippage' and prpblems. The interim informal interviews noted
above could be a part of this foliow-up. | |

b. It will be difficult to préserve, in operation, an orientation to
intervening with social environments rathér thén intervening with kids. Grant
projects typically are n t making institutional changes. They aré making
provisional organizational changes which are to some extent exceptional, for
" the purpose of finding out whether it is possiﬁle to create work situations
which function as intended.’ If fhey do, then one worries about the path to
institutionalizing those situations on an expanding séale. In the meantime,
the project will have to buck pres#ufes to}slip back into a preoccupation with
thé characteristics of youth. | |

The strategj for retaining an orientation to sociai environmeht‘may be
characterized in four parts:‘

(1) The primary method for producing the'intended‘oufcomes is the
original design and its faithful execution, creating situatiohs which func-

tion as intended, for all the youth in -%he-program.

o
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The program does not start with the assumption of the need for remedia-
tion. All such an assumption can do is label the youth, presume tbe negative,
and divert attention from the design. The program should be constructed in
such a way as to make the work opportunities maximally accessible to all
youth, where they.are when they apply for the jobs. For instance, each job
should be structured so that a person can start with an absolute minimumbof
prerequisite skills and there should be a plan for increasing responsibility,
skills, authority and activity at the fastest rate possible given a supported
érowth of competence. Education and training supports can be designed with
the kind of non-ability grouped and individualized procedures that permit the
largest number of persons interested in a topic to address that topic.

(2) If some situations appear not to be functioning as intended,
the first response will be to adjust the situation, znot to treat the youth.
Changes can be made in jobs, tasks, duties, work hours, supervision, training,
course work, etc. This should be the first response to a finding that a
situation is not working.

(3) If a solid case can be made that the chahges in situations have
reached the practical limit, and that some change in a youth is all that will
make the situation work, this should be undertaken as a practical matter. It
is hard to define all that is meant by the word "practical' in that sentence.
To start, it means that any action is not based on the conclusion--value
judgment--that the youth is deficient, or that there is a "problem." The
action is based on the practical conclusion, arrived at jointly by the youth,
the project staff and the employer, that the intended outcomes will more likely
be achieved if there are some pratical changes. The intent is to avoid "ac-

centuating the negative."
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Interventions in this category will avoid attention to internal states
of yoﬁng feople, concentrating on instrumental behavior and instrumental
skills, falling mainly in fhree areas:

- -arriving at correct perceptions of the opportunities which have
been created.

-mounting the correct presentation of self (POS) to take maximum
advantage of the opportunities (being careful‘to charactefize the needed,
probably middle-class) POS as simply different and useful in the case, but
not "better'" than, the POS the youth has been using.

-improving tool skills--reading, writing, computation, speaking,
listening, following directions, making decisions, etc.

The foregoing statements do not preclude a form of "affirmative action"
with respect to the POS and skills and of the youth.‘ The program may be en-
hanced, for example, if, in placing youth in jobs, there are some practical

conversations with them about the nature of the opportunities the staff tried

to create, and about appropriate POS for taking advantage of those opportunities.

(4) No treatment which assumes that the problem is the youth's and
espeéially which is directed to iﬁternal states, should be permitted unless
a very solid case is made that the "problem'" is the youth's and that the |
probabiiity of '"remediation'' offsets the dangers of isolation and labelliﬁg.
The case should be made and cleared at the highest 1e§els of the project be-

fore the treatment is permitted (physical facts, such as poor eyesight, fit

more in category 3,‘practical-mattérs; above.)

4. The design and implementation schedule should be arranged to give the best
possible chance for very deliberate design and implementation of the projectf

Here are some considerations:
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a. All the necessary elements of the program design should be worked

out and integrated at a very specific level with the evaluation design be-

A

fore staff are hired. Perhaps the repeated measures design for Impact should

be scheduled in a way which allows isolating any 'job-ending-‘despair', if
that is suspected.
b. Then, the staff can be hired. The job should be presented 2s that

of an implementor of an experiment. That is, the staff should not be hired

because of previous experience in youth programs, but because of a willingness

and»the_skills to carry out'§he program as it was intended to be carried out.
Thisﬂproyisipp,shouid be a main part of the hiring intérviews,_so.that_;t is
a part of thé commitment on taking the job. There is room for creativity
within the‘gongep§ua1,boundaries% bqt avoid having staff interaction turn a
distinct design info an indisfinct amalgam of.past perspectives. In effect,
the staff are being asked to suspend that part of their experience which does
not jibe with the design, for the sake of the experiment.

The staff should be hired at a time which will permit them to be trained
vefy‘thdrdughiy in the Strategy and in the‘programkdesign, and then'permit
them to pérticipate'iﬁ the final prdactical adaptations of the design *o the
site, all befo¥e #hey start any"wvrk.”

c.’ Yeuthyshould be on the project staff, in equally carefully designed
jobs. Their important functions are helpifig to determine whether jobs which
are created are appealing, Maintaining a special liaison, perhaps, with the
youth employed. Otherwise, they take an equal share in all the work of the
project. -

d. The ”éXten&e& staff"--teachers who provide the educational component

“and the supervisors and trainers in the employing organizations--should have
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the best chance to learn and like the principles and methods of the program,

and to design their own parts in accord. (It may already be too late tngetf'

the educational cdmpbnent, in- the schools, that is_desirablg. Schools may ..

already bé locked in for next year.)

e. There is a role for a "Stranger-Monitor" who knows thé Sﬁrétegy;
knows the'desigh‘princifles; and knows the design, but who is not involvea‘
in the implementation; The role gives some chance of detecting slipﬁagé“
away from the principleé‘as a cOnséquence of conditions at thr: site.

f.  An integral portion of the evaluation design must be procéduresffof

the systematic deécription of situations, both in jobs and in other sectors

where the youth employed are found. The program should begin with provisions

for "overkill" in this matter. They will erode quickly enough to what is

"manageable."

5. Here are some unorganized comments on some aspects of theé program design

itself:

a. The only way the project can be expected to have a favorable impact

on all the Impact scales is if the work situations function as inténded andl__

if the "good news'" which this generates is heard and believed and acted on
in.the school, at home and among peers. There must be a systematic pro-
cedure for sending good news and supprg§sing bgd,news (the latter has no use-
ful function except as‘gonfidential in-house cues for how the staffzmuSt‘act
to change situations). o

If the connections between work, education and training are designed

properly, the good news gensrated should be credible at least at home'and

in the schools. Good news sending should be sYstematic,‘starting with writings

: o, ey e t o,
AN L. R4 A
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(reports to teachers and parents, newspaper articles, etc.) and following to
other forms which legitimate the news.

The good news sending is both a designed intervention and a method for
gathering relevant information. For example, following a written report to
teachers, credible staff should follow-up interviewing those teachers:

"Did vyou get our report?”

"Unh."

"What did you think of it?"

"Not much."

"Well, how's Priscilla doing in your class?"

"Same as usual, she's blowing it, except she's been more than
usually impertinent lately."

"Oh. Miss Jenkins (a respected teacher who teaches a class for the
young employees) was saying just the other day that Priscilla is now making
good progress on her writing, turned in a couple of fine reports. Now that
you mention it, Mr. Jones (Priscilla's work supervisor) told me that she's
prompt’ and very interested and helpful in her work."

"Oh? Well . . ."

This conversation is both an intervention and a report about success in
using work to legitimate kids in settings other than work. )

b. It would be good if the applicants got to select and negotiate for
their jdbs, in the context of a conversation in which they learn about the
jobs in detail, learn the staff's and employer's perceptions of the oppor-

tunities present, and discuss the POS and skills which may be needed in the

jobs. This feature of the program might be posited to have several functions.

One is simply to increase the kid's power. Ancther is that, by the selection
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procedure, the kids are likely to get the jobs which, for‘them, have the most
appeal and interest, with the hypothetical result that they will be more likely
to succeed in those jobs. The third is that the youth may be more likely to
have a ''correct' perception of the opportunity, and be more likely to know

how, and be disposed to, take advantage of that opportunity.

This feature may meddle with the best selection procedure for evaluation.
The evaluation should compromise.

c. Other than the intended reduction in the commission of *"trouble-
some' acts by kids, the main way that the program can address the objectives
for reduced surveillance and arrest by juvenile authorities, reduced penetra-
tion of the juvenile justice system, reduced disciplinary action by the school,
or reduced explusion by the schools is to have an action program aimed at the
appropriate decision-makers in those settings. Perhaps these persons can be
part of the "extended staff', with knowledge of the objectives, with agree-
ment to participate in specific ways as an experiment, and with a list of
the kids in the program.

d. If it can be done without jeopardizing the design, the program as
much as possible should be accomplished as a joint effort of organizations.
Given the propensity to stray, there will have to be effective contact work,
education and follow-up of the members of the extended staff.

e. The provision that the youth employed must be '"low income'' can be
suspected, on labelling grounds, to contribute to a '"spoiled income' for the
program. This might be suspected to be more of a problem in communities
(perhaps smaller ones) where the low income status is more visible and less
admired,'and where the low income criterion will be likely to be perceiﬁed‘as

unfairly dispossessing or ignoring other young pebplg.
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Efforts should be made to control the spoiled image possibility. The
naming and presentation of the program in all ways to the community can be
regulated. Special attention should be paid to controlling perceptions of
devalued statuses which may be thought to accompany the status of low in-
‘come: on welfare, lazy, unwilling to work, the lower-class delinquency
stereotype, etc. Special attention should be paid to the perception of and
responsezto non—middlé class styles and POS. The efforts here should be
neutralizing in»effect,~shou1d work first on the situations in which the
youth will. find themselves, and then work, again as a practical matter,
on the youth empldyed, but only as a last resort to failure on the prior

types of intervention and adjustment.
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OPTIONS
FOR
INSTITUTIONAL CHANGE

KENNETH POLK

This presentation might have a subtitle that would use the
word “recipe." The intent of this discussion is to share with
you some thoughts on "how to do'" programs that might be included
within a 3trategy of youth development or youth involvement.

The form &f the discussion may appear a bit odd at first, because
you will find that it starts with some suggested solutions, .and
ends with a theoretical discussion. The ordinary way of proceed-
ing intellectually is to lay out a theoretical base, and then
draw upon that foundation tc¢ make suggestions. In an oral pre-
sentation, especially, this may prove to be poor technique. What
follows is based on the premise that.while theory is fundamental,
the abstract principles can best be understood after the listener
has some grasp of the specific situations to which the theory

applies. What we will start with will be a set of suggested "rules"

or guidelines within which programs can be developed, then there
will be a discussion of types of programs that fit within the
categories, "youth development/institutional. change", then at. the
end there will be a brief statement of a theory of institutional
change. All of these will be brief, and should be considered as
an "outline" to be filled in by later discussions and questions.

A. Some Rules

A first rule is to start with the assumption that young peoplé

are competent. To turn it around, dou't create a program that
assumes that young people are damaged. The problem with programs
that start with the assumption that kids are damaged is that they
are invented for youth with problems, and in a short period of
time the young people ''catch' the problem they're supposed to
have in orxder to be there. Start with the assumption that young
people are competent and that your task is to demonstrate that
competence. This should be underscored as the starting premise.

The second gssumption is that when you involve youth in mean-
ingful activities the young people should be paid. The task is to
find ways of employing kids, and of providing them money for that
employment. The reason for this is simple: we need models of
employment. This society has forgotten how to usefully employ 14,
15, and 16 year olds. We literally no longer know how to employ

~adolescents usefully. One of our jobs is to model that for people,’

to show employers how to do it. A starting point is to make sure

.+ that persons are paid when they work with you.
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Three, in working with a&olescents, provide for educational
involvement. Having educational involvement means at least two
different things. One is,. make sure the youth get school credit
(including good grades) for what they do. Second, make sure you've
got teachers involved in whdt you're doing. The credit is impor-
tant because you're trying particularly for the outsider kids, to
increase the access to credentials. The third thing is involving ’
teachers in an expansion of the definition of what education con- '
sists of, what learning is all about. We want to try to show the
schools that there are other ways of learning things than in the
classroom. Institutional change within the school must invoelve,
as partners in that change, teachers.

The fourth suggestion is that w'en you work with young people,
make sure that they are mixed. One kind of mixing is to mix young
people with adults. Provide settings in which young people and
adults come together and work together to solve common problems
and to do all kinds of things together. . . . A tragedy of our
times is that young people are separated from the real world of
work and polities.... . they grow up simply not knowing what the
world is about. ' '

The second issue in mixing is to make sure that you mix sll
kinds of adolescents together. One of the worst things we do is
to segregate kids according to their academic performance, accord-
ing to their community performance on dimensions of smart and dumb,
good and bad. These, in turn, become built into the ongoing iden-
tities and become difficult to break out of, given the natural
forces operating within organizations. Many previous programs
have shown that it's easy to put dlfferent young persons together
and they can work together well.

The fifth rule is that the activities provided, the jobs, should
be worthwhile. These should be things which are important,” reward-
ing and meanlngful Make it something that you would find worth-

while. If you are trying to find ways of creating a sense of suc-
cess, a sense of contribution, a sense of belonging, a necessary
requirement is that the work activity contribute to a sense of worth.

ol

5

The sixth suggested rule is to find activities where young
people can bring some competence to that activity. For example
it's very 1mportant when we engage in drug ed?catlon that we're
able to talk the 'language of kids. ' Young pe@yle can t[11 us how
to talk with young people. They possess a 11ngulst1c ompetence :
that is needed if the task is to be accompllg&ed well.
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A seventh suggestion is that when you organize activities,
try to pick: the institutional targets in your community where you
have some reason to believe that the activity can be carried on

on a permanent basis. . What is hoped is that there is going to

be some institutional support for what you're doing. The task of
institutional change should be viewed as a long range process, and
we should start where we have some reason to suspect that initial
access is available, and will be followed by later, developmental
change.

An eighth rule: organize the activities around groups. You
want to put the young people together so that they can work together
and develop group advocacy and group support. The young people are
then able to share their concerns. We are talking here about alter-
ing institutional networks, and that can be scary business. Don't
put a young person where he feels alone to work that out.

A ninth rule is: do what you can about providing suppoxrts for
cultural pluralism. Many of you work in communities where there are
significant ethnic minorities, and thus the problem should be very
visible to you (although the issue is everywhere in this society).
One of the important foci of the work can be building support for
cultural identity and different cultural life styles.

A tenth rule is: be political. Remember that all change is
political. Being political means many things. For example, don't
fight dumb battles. Don't get involved in what the political
scientists call "zerot“sum games,' Where your wins are someone's
losses--maximize- friends, not enemies. Create collaborative,
cooperative ventures. A second part of being political is remem-
ber to use the media. When you've got a good thing make sure the
local newspapers get pictures of it.

“An eleventh rule is to start small. One might keep in mind
what Pearl (Atrocity of Education, 1972) calls the !beachhead"
approach, where small, well-run, and successful programs lead to
ever widening institutional effects. It is necessary to make sure
that the initial efforts are managed effectively, and the manage-
ment of programs that. are new and institutionally different becomes
very problematic if the activities involve large numbers of persons.

A twelfth rule, as you work, training young people in rules of
bureaucratic survival and functioning. Try to figure out ways to
help young people understand how to survive and function in bureau-
cracies. Bureaucratic agents--and I think the young people them-
selve are going to be that--should be negotiable, should be account-
able, they should be able to cope with conflict. They should learn
that rules are means and not ends.
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A suggested thirteenth rule: avoid coerclon and negative
labelling. It's really implied in everything that's gone before,
but let's make it a special rule. If you're relating to the juve-
nile justice system, make sure that how-they (the youthful "clients')
function in the program has no bearing on what's going to happen
to them in the juvenile justice system.

A fourteenth rule: have fun, enjoy yourself. Make sure that
you're having a good time and that the people involved feel that
they're going somewhere and enjoying themselves. If you're not
enjoying it, don't do it.

i

A fifteenth rule is: make sure that you evaluate. Gather
good evidence of what you're doing. You need it for political pur-
poses. You also need good solid social scientific evidence that
answers the question, "Are you really helping?" That requires that
you state your objectives, that you create a setting and a way of
evaluating, that you gather data. It's easy to do, but we don't
do it, and that's a tragedy. ‘

A final rule: Let me finish the set of rules with the one

that I started off with: believe in kids. 1If you can't believe
in kids, don't be in this business. g

B. Some Forms of Programs

1. Education Action Teams. One form that programs of youth
development can take is something we can call education action teams.
These teams are relatively small groups (maximum suggested size around
ten) formed to deal with a community issue or problem. Ideally, the
groups should have a h1gh1y*spec1f1c task to perform, and the task
should be abie to be accomplished in a short period of time, e. g
within a month or two. The tasks should be designed around an issue
that young persons have a competence to contribute. For example, a |
drug education team in Boise was formed with small groups of young
persons from a high school working with a teacher, a policeman,
supportive help from the health professions, the team having both
Ystraights!'" and "freaks" within it. The task of the team(s) was to
prepare an hour presentation to be given in the sixth grade classes
throughout the city. The youngsters were paid, and they did receive
school credit for the seminar around which the activity was planned
and prepared. Similar action teams can deal with such topics as
working with elderly to develop a "local history" project, plan a
festival or activity around an ethnic holiday, the development of
a rumor control program in the high school,: airing of police-youth
conflicts, development of a youth and the law pamphlet, and many
others., Note, agaln, that such activities are highly focused, and
can be accompllshed in a relatively short time perlod

«379- ’ ®




2. Youth Service Teams. Youth Service Teams can be formed
as vehicles whereby youth can be usefully employed in individual
service roles. The kinds of services that youth can provide
include functioning as tutors, kindergartern aides, child care
aides, hospital aides, recrcational group leaders and helpers,
and similar activities. Here, by and 1arge, the young persons
function in the work role independently, i.e., the work task is
not accomplished in a group. With such service groups it becomes
especially important that there be a group setting where the young
persons can come together both to share the learning and their con-
cerns/anxieties. In the Boise program for Kindergarten Aides, this
was accomplished by creating a seminar within the high schoel setting
which not only was the framework for sharing, but also was the vehicle
for training--so that specialists in a variety-of child care areas
were brought in as trainers. :

3. New Careers for Youth. A basic model that might b. follow-
ed is that suggested for adults by Pearl and Riessman which they
called "new careers." The basic ideal of the new careers programs
is to create new avenues to professional, human service:employment
through extensive redefinition of work and school roles. New steps
are created where persons start by working at relatively low levels |
of skill, with progressive training and educational experiences be-
ing built into the job description such that the individual is able
to build credential upon credential, opening access even to the
highest terminal point within the profession. The logic of the
need for such a model for economically vulnerable adults holds for
youth as well, i.e., the emergence of a credentialed society results
in the occupational exclusion of the young from work generally, and
work/education experiences in economically viable fields especially.
Furthermore, the suggested realignment of work and education is
vital for so many young persons whose experiences lead them-to
discredit formal education and educational institutions.

. ';,‘
v

4. Youth Consultant Teams. A further form that programs can
take is the formation of youth consultant teams. Groups of rela- -
tively small numbers can be created to serve in an advisory capa-
city to a variety of decision-making bodies, including county com-
missioners, city councils, recreation planning boards, or regional
planning councils. Another form that this program can take is to
have youth serve as trainers to such groups as probation officers,
policemen, counselors, or teachers.

5. Youth Participation Planning Groups. A final form that can-
be suggested consists of involving young persons and adults in a
joint effort to plan for a widening of youth involvement in decision-
making and planning functions within the community. Serving as‘:an ad
hoc group, thé¢ committee may generate a number of more specific plan-
nlng forms to function in the local settings.
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C. Some Possible Steps in the Implementation

It might be helpful to sketch out in brief form some steps for
the implementation of such activities. First, one should do a care-
ful job of "checking out the turf.'" This would involve floating
around the community, finding both persons and settings where cooper-
ation is possible. What should be kept in mind at this stage is
that what is being sought are that handful of persons willing to
try to move the community, and that setting where something posi-

‘tive might happen.

Second, begin to conduct informal, pre-planning meetings, with
a handful of trusted friends. The idea here is to bring persons
together on a highly informal basis, to share ideas about what might
be possible, and how best to go about creating youth development
programs in the neighborhood.

Third, form a formalized, pre-planning group that consists of
the handful of persons who have been identified as those needed to
successfully carry out .the initial planning process. At this point,
the group begins to go public, you let people begin to know that
something is taking shape in the community. :

Four, it may now be appropriate to bring together a fairly large
group which represents a variety of constituencies within the neigh-
borhood to begin the process of developing legitimacy and support
within the constituent groups. Thus, a program may need to have
support from the schools, police, juvenile court, probation, mental
health clinic, private agencies, parents, and youth, to name but a
few of the constituencies. Such a meeting would involve a large
number of persons, and should be seen as a consequence as an infor-
mation sharing and question raising session, rather than as a hard,
problem-solving session. The group which adequately covers so
many constituency bases, cannot serve as a small, working, planning
comnittee. What the large group can do, however, is to create the
necessary support base, and also to identify those persons to be
part of later stage efforts.

Five, the community may at this stage be ready for the focusing
of planning, i.e., for the generation 0f an acticn planning group or
groups who have the specific task of creating some foxrm of youth
action.programs. Such a planning group would have a definitive
target for planning, it should function for a relatively short per- .
iod, and make sure that community action begin, say, within a month
or two.

Six, the final stage is the.implementation of one or another of
the youth development action forms mentioned above.
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D. Some Notions About Theory and Its Importance

- The above ideas may appear to have a pragmatic, even practical,
sound, at least that is what is hoped. Nonetheless, these sugges-
tions emerge as a result of a theory which has evolved over time as
a way of both descriling the problem of youthful deviance, and as
a way of suggesting .ome steps that might make a difference. Let's
start this by distinguishing between two very different kinds of
institutions that relate to young persons. In the delinquency field
much of what we do is concentrated within what can be termed "social
control' institutions that comprise the justice system: the police,
courts, probation, training schools, and parole. These institutions
are fundamentally coercive, and exist in order to provide formal
control of behavior defined as unacceptably deviant. The labels
that such institutions possess are negative and coercive (arrestee
probationer, inmate, parolee, etc.).

Another very different set we might call the socializing or
legitimizing institutions, and it is within these that persons are
provided access to labels that define one as successful and legiti-
mate: work, school, and family being of central importance. Posi-
tive, meaningful experiences are to be found within these settings,
especially work and school.

Over time, key arenas of these socializing institutions have
been organized around the principle of limiting the access of youth,
especially in the work arena. Young persons in this society are
excluded from direct participation in work.

Some young people are especially vulnerable to this process.
of exclusion. The school today functions basically as a '"gatekeeper,"
recruiting and preparing some for elite status, de-selecting others.
Those who have been de-selected, who receive poor grades, who are
in the "non-college" tracks, have a special problem because of their
doubled exclusion: they are denied jobs, but they are also denied
the feeling of success and meaning in school as well. '

Much of the foregoing is premised on the idea that these processes
of exclusion are: (1) institutional in nature, and (2) create the
basic conditions of youthful alienation and apathy that become re-
flected in rebellion and delinquency. The institutional premise is
intended: to reinforce the idea that the exclusionary procedures are
a direct consequence of organizational functioning, being based on
decisions which create an organizational shortage of jobs for young
persons, and on decisions to prepare persons through a complex insti-
tutional and bureaucratic process of grading and tracking. (See Chart 1.)
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The above suggestions are intended to direct policy issues
around restructuring of the socializing institutions. It is in
the arena of schools, work, and political involvements that we
can begin to build in young persons' feelings of competence, be-
longingness, usefulness, and the idea that what they do makes a
difference. If one wants to build a sense of success, it will
have to take place within the arena that we have called the so-
cializing institutions. -

Emerging correctional policy, on the other hand, tends to
be concentrated strictly within the control institutions, as
evidenced in the move toward de-institutionalization, de-crimin-
alization, and diversion. As important as these processes might
be, reflection will reveal that as long as the activities remain
within the domain of the control institutions, they will probably
only have minimal impact. The control institutions are only a
small part of the vulnerability that characterizes the '"serious"
offender. Much of the vulnerability, in fact, results from prob-
lematic experiences within the socializing institutions.

The rules and programs which have been suggested are advanced
specifically as procedures to bring about institutional change to
reduce vulnerability. THe emphasis on jobs and education can be
seen as illustrative. New patterns are needed whereby youth can
work, and can experlence success both occupationally and education-
ally. These suggestions, in other words, are modest proposals to-
ward institutional change for youth development.
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Notes on Diversion , August 28, 1975

If I understood you correctly, you and your colleagues are in the
middle of designing a new special emphasis program for diversion, for
which several millions of dollars will be available., I've arfanged these
notes in what are for me convenient steps of a planning/implementation
sequence, which I hope also fills in a platform on which the immediate

task of writing regulations and guidelines can be based,

1. State the Guiding Propositions.

The case for diversion rests on one main argument: For many classes
of offenders, juvenile justice processing is an inappropriate response.

The negative labelling (stigmatization) associated with juvenile justice

processing leaves many offenders more likely to commit a subsequent offense,

rather than less likely. This argument appears to hold most strongly for
status offenders, and may be applied to misdemeanors and felénies as well,
though with varying degrees of qualification.

If one takes that argument seriously, there are several possible re-
sponses to the troublesome behavior of youth:

~-Ignore the behavior. Eliminate the offense from statute, and take
no official or programmatic notice of it in any way. Define the behavior
as non-problematic.

-Decriminalize the behavior. Eliminate the offense from statute, but
make other arrangements for response to the behavior, e;g., el&mipate tru-
ancy as an offénse, but make increasing attendance a school problem, -

-Divert, Let .the behavior be classified as an offense, but make ar-
rangements so that youth initially contacted by police or court will be

handled outside the justice system. .
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~-Soften the blow. Let the behavior be classifieq as an offense and
continue juvenile justice supervision, but let it be in settings more
humane and more conducive to rehabilitation.

In the context of these possible responses, diversion is a temporary
recourse for some classes of offenders, and a permanent one for others.
Forgbehavior which ought to be ignored or decriminalized, but where there
is unwillingness to ignore or decriminalize it, diversion may be a way to
demonstrate that non-justice responses are more appropriate and more suc-
cessful. This demonstration may lead to changes. For offenses unlikely
to be struck from statute, permanent diversion arrangements allow selec-
tive application of non-justice responses to particular classes of of-
fenders, e.g., first-time petty misdemeanors.

Some definitional notions are needed to design a diversion program:

a. The objective (and the ultimate measure) of diversion is success

(compared to non-diversionary options) in reducing the rate at which

youth commit delinquent acts. Acts are chosen rather than official rates

(from which acts may vary by multiples) as being truef measures of what
isyhappening to youth and to their communities. The criterion measure,
then, is self-reported delinquency, a tested and satisfactory measurement
method. Rates of recidivism can be a complementary measure.

We needn't ask the question 'what is delinquency?' Delinquency is
what the law says it is, and that varies from place to pléce, often in
the guise of '"'CHINS', "PINS'", etc., etc. The question remains, what kind
of response is appropriate to what kind of behavior? For some situations,
one possible response is that of the juvenile justice system, and that

‘response we have an obligation to examine.
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b. The functions of diversion are to increase the probability that,

for specified classes of offenders, juvenile justice system processirg

will be terminated without prejudice at specified points, and to provide

diverted youth with access on a voluntary basis to a non-stigmatizing

agency network which can employ and judge empirically responses ranging
from (1) ignoring the behavior, to (2) providing one or more of a variety
of treatments demonstrably correcting disadvantages and disabilities of

various sorts, to (3) providing one or more of a variety of opportunities

demonstrably supporting assumption or resumption of a more satisfactory
course of development.

This definition is full of cryptic qualifiers, which will be elab-
orated.

(1) Diversion should terminate juvenile justice system pro-
cessing. The case should eﬁd, and the youth should be removed from‘the'
justice system, its procedures and its agents, at the point the decision
to divert is made. The negative effects of juvenile justice processing
-~negative labelling, stigmatization, alienation, subsequent delinquency
-~-come from appéaring in the records of, being associated with, being one
of, being the ward or prisoner of, being visited by, or having to report
to,'justice agencies, their agents, and their clients. The offender and
the records of his processing for that offense, at best, should disappear
withou% a tracé%

(2) Diversion should terminate juvenile justice processing,

without prejudice. The offense which brought the youth into the justice

system should be dropped permanently. The decision to divert should
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follow the decision to drop the case forever. Léaving the case ''open',
"pending" or 'conditional'‘on results of diversion" automatically defines
diversion as a disposition bécked by thefpﬁnitive power of the state,
usually without benefit of counsel, hearing, or due process. This spec-
ification is related closely to the specification for voluntary partici-
pation in diversion pfograms. A youth's decision to participate is un-
likely to be voluntary when the case remains open.

(3) Diversion should increase the probability that juvenile
justice system processing will terminate. It is quite unlikely that any
juvenile justice system, at least at first, will absolutely and uniformly
divert all members of a given class of offenders. Persons will insist on
making differential decisions based on appearance, demeanor, part of town,
or whatever. Furthermore, they have been making such decisions, so that
it is also true that some proportion of most offender classes is being
"lectured and released", "informally adjusted”, etc.

An adequate measure of the effect of a diversion program on juvenile
justice processing is to calculate the change,»over time,<in the proba-
bility that members of a given class of .offenders who arrive at a given
point in processing will go on to a subsequent point. For example, by
collecting the appropriate data, it may be found that, of every 1000
status offenders (locally defined) who are contacted by patrolmen, ?00
are taken in for booking at the precinct. It may be foundéthat this
situation has persisted over time.  The probability of transition from
patrol contact to booking is '.30. The probabiiity»is a reflection of the

justice system's operation. Diversion should change that probability.
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(4) Diversion should increase the probability that juvenile
justice system processing will be terminated, for specified classes of
offenders. The probabilities of transition from one point to another in
the system are not necessarily the same for status offenders and misde-
meanants, for males and for females, for blacks and for whites. The
probabilities should be calculated separately for classes of offenders
defined by offense, age, sex, ethnicity, and perhaps other factors whikh
may determine how they are processed. Diversion should increase the
probability of case-temmination for these specified groups, separately
considared.

(5) Diversion should increase the probability that juvenile
justice system processing will be terminated, at specified points in the
system. The transition probability from police contact to booking may
not be the same as the transition probability from booking to court in-
take. Different persons employing different policies and practices make
those decisions. Diversion should be aimed to specific points, and should
measure the probabilities at those points, separateiy.

At the same time, however, the interdependence of the various tran-
sition points should be kept in mind. Suppose that 1obo statug offendérs
come to police contact, 500 go on to booking and 250 gd from~theie to
court intake. The two transition probabilities are .50 and .50. Now
suppose that thé;booking officer's‘practicesAremain tﬁe same, but that
the transition probability for the patrolmen goes up to .60 An additional
100 kids .come to the booking office, and an additional 50 kids go on to

court intake,.even though the booking officer's practices have..not chapged.
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Probabilities for adjacent decision points should be measured and reviewed
along with the probabilities for the points to which diversion is directed.

The specifications above may sound nit-picking, but aren't. There

have been some disconcerting outcomes in 'diversion' programs which didn't

attend to those specifications. Some programs concern themselves mainly

with the number of referrals from justice system sources. Each case from

the justice system is counted as 'one diverted kid". Some of these agencies

are receiving kids who otherwise would have been lectured and released or
informally adjusted: The diversion programs did not increase the proba-
/bility of case termination.

Further, it is not clear that the kids are better off being served
than being lectured and released. There is some evidence that kids served
in diversion were not better off at the end of a year than kids in proba-
tion, and some evidence that kids who were lectured and released were
better off (less likely to repeat contact with the juﬁtice system) than
kids who were served.

I think I know of one case (and suspect others) in which the provision
of a diversion option served to increase the rates of penetration of the
justice system. ?hat is, policemen had been ignoring things they saw and
had been lecturing and releasing some kids they came in contact with, on
the grounds that they couldn't help the kids, but could only increaée the
problem. When the diversion option became available, the officers started
picking up those kids, on the grounds that now they could "help them", by

getting them to a service

(6) Diversion should provide diverted youth with access to a non-

stigmatizing agency network. The objective of diversion is to avoid the
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,punitive unilateral coercion.

negative 1abe1ling/stigmatization/alienaéion accompanying juvenile justice
processing, and’ thereby to reduce the commission of delinquent acts.

Soﬁe diversion programs have.a '"spoiled image" of sufficient power that
kids who go there continue to be negatively labelled. The reasons may be
the kind -of service provided (therapy for 'crazy'" people, remedial educa-
tion for "retarded" people, etc.), the kinds of clients (that service is
for '"delinquents", 'crazies" or "mentals"), or failure to stop the flow

of labeiling informacion (I see in the case file that this is a delinquent,
referred because he is slightly crazy and needs therapy). In these situa- -
tions, the diverted youth may not escape the stigmatizing situation, but
instead continue in it, old wine in new jugs, and thereby are prevented
from assuming roles likely to increase their commitment to law-abiding
behavior.

Agencies can regulate their j~ ages, by changing their description of
themselves and their clients, by regulating their intake (never admitting
more than half '"delinquents") and by regulating the flow of information
(shredding and burning referral records). By having more options, agenéya
networks have more capability to regulate their images than do individual
agencies.

(7) Diversion should provide diverted youth access to an agency

network on a voluntary basis. The function of the agency'network is to

assist the diverted youth to solve problems and to regain, or gain, a

commitment to ¢onformity which insulates against deiinquenmy. It is dif-

ficult to see how ‘this may be accomplished when the starting point is
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(8) Diversion should provide access to an agency network which

can employ responses and judge them empirically. The bulk of services

applied to youth are designed, operated and perpetuated on the basis of
personal subjective judgments by individuals. Personal subjective judg-
ments are important and useful kinds of information, but they are not
adequate as the sole basis for_programming. Personal subjective judgments
are biased by experience, predilection, training and selectivity. They

are difficult, if not impossible to share, especially with persons of

\\different experience, predilection, training and selectivity. Selection

of program responses should be continuously monitored by comparative
evaluations with objective measures, to determine the outcomes of various
services on various youth. Subsequent planning, programming and service
should be guided by the findings.

(9) Diversion should provide youth access to an agency network
which can employ a range of responses including ignoring the problem,
treating the problem, and providing opportunity. There is a kind of
singlemindedhess in delinquency prevention programs whiéh insists oﬂ,de*‘
fining certain kinds of behavior as problems which must be addressed,
and then-insists that the problems are‘in fact defects in the youth in-
volved, Qﬂiéh must be '"fixed" soméhow, through an individual treatment.

It is not at all clear that treatment is uniformly better than doing
nothing. The diversion program should help to clarify this matter, and
doing nothing should be as legitimate ahd frequently used an option as
treatment, pending some appropriate findings about their differential

effects}on different youth.
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Neither is it clear that treatment is uniformiy better than increasing
access to opportunities for legitimate desirable roles. There is a ten-
dency to regard straightforward programs (such as those to place diverted
youth back in school in a satisfactory curriculum) as insufficienf and
unpowerful. That is followed by a tendency to put diverted youth through
various hoops (remedial reading rituals, for example) before they are re-
admitted to legit society. There is plenty of reason to argue that, for
many youth, programs which deliberately and precisely return youth to de-
sirable and attractive main line situations are sufficient to support a

return to a normal satisfactory course of development.

2. Assessment.

I took from what you told me that soﬁe persons in your butfiﬁ have -
done an assessment, drawing on their own observatdons and on whatevér‘
data presently are available about past diversion efforts. I took‘it,
that they found reasons to be dissatisfied with, or at least‘skepticai of,
diversion programs in the past, and Perhaps with diversion programs which
LEAA funded. |

You mentioned items such as violation of due process, coercion, fur-
ther stigmatization in the service end of the progféms, lack of codraiﬁa-
tion, etc. I take it that there has Eeen prepared some list éf key ques-~
tions about diversiqn. |

At the same time, I have the sense that one of the maihAproblems
they found is that the information about diversion,-about différenf types
of diversion programs, and about their effects on delinquenc&, is inadef

quate, that there are too few solid findings to go on in further programming.

'
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Organizing the new program as a nationally-directed discretionary (demon-

stration?) program makes especially good sense on that count.

3. Set Objectives.

It appears to me that the program has two main objectives, applying
equally to your outfit and to the prospecfive graﬁtees:'

a. To reduce the raté at which youth who come in contact with thé
justice system commit delinquent acts, and to reduce rates of repeat
arrests. (This argument‘has been made;)

E. ITo produce reﬁlicable, fransferable findihgs about the methods
and effects of diversion with sufficient detail, reliability and validity
that they can be used to guide subseqﬁent programming‘at both national
and local levels.

These two objectives seem to me to be equally important. It's un-
acceptable to succeed in reducing delinquency if you're not able to prove
it and to show exactly how. Tt's unacceptéble to féil withbut gathering

the information which would allow you to do better next time.

4. Program Design.

Several options should be compared beforé choosing a design., 1I'll
try to give one option,

This program is better thought of as a joint venture between LEAA
and some skillful grantees, than as the typical grant program. Not know-
ing exactly what's right, it's necessary to start with hypo;héses and to
test them. Almost by definition, the ideas will change during the program,

as problems are encountered and findings come in. Needed is.a relationship
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between the LEAA people and the grantee people which is more flexible
than the usual guidelines permit, but which preserves accountability;
It appears that the guidelines and regulations should accomplish
three critical things:
-state the objectives against which the products will be judged.
Two have been given above. I think they're enough.

-state the critical parameters of a diversion program. In this way

the guidelines will contain LEAA's hfpofheses about effective diversion,
which also serve as the main criteria for judging responsiveness of pro-
posals. | |

-state the critical assessment, planning, implementation and evaiua—.
tion procedures which will make thisian experimental demonstration whi;h
produces the desired %indings, rather than an ordinary grants program with
some evaluation laid én. |

Besides the problem of not knowing exactly what works, there is the
added problem of variability among sites. Different sites will ﬁrocess
offenders differently, have different definitions of offenses, etc. Too
little detail in guidelines dissolves accountability; too much detail
either makes it hard for the grantee to adapt appropriately to local con-
ditions, or forces the grantee to lie about what is being done.

The guidelines should contain the few well-chosen parameteré which
the national staff are sure of, stated with enough precision to allow"
determinations whether proposals are being responsive, and to guide the -
development of measures of those parameters. Other issues should be

left as questions which grantees will be applauded for exploring.
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I would be satisfied with a set of guidelines in which the sections
on objectives and critical parameters contained (in cleaner form) no moxre
than I have already given in these notes, provided the section on assess-
ment, planning and evaluation procedures is adequate. There are two mid-
dling precise‘objectives and twelve critical parameters. These probably
are more than can be operationalized in the field, certainly are more than
enough to ksep the program operations staff busy monitoring, and are
énough to tax the measurement capabilities likely to be affordable with
anyrreasonable cut of each grant. By any practical standard, it's al-
ready a complex guideline: (See page 13.)

When you consider that each of the parameters must be measured in
order to produce defensible transferable findings about the worth of those
parameters, you have more than enough work cut out.

So far, nof a word has been said about the kihds of services to be
provided, which specific offenders are to be diverted, etc. Nor should
the guidelines say anything about that. Leave those questions to be de-
termined by the grantee in accord with local patterns. Whatever services
are chosen, they must satisfy thebparameters for range and the parameter
for outcome, e.g., adjustment of’a disability or resumption of a satisfac-
tory course of development.

As each parameter is spelled out, there will come a point at which
you stop refining the parametei and begin to tell the potential grantee
how to satisfy it operationally. ' Quit‘writing before you do that. Shift,
to specification of the planning and measurement standards to be employed

in operationalizing the parameter in the field.
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A couple of examples to illustrate this, and then I'll let it go.

One of the parameters says that the service network should be non-stigma-
tizing, by which we mean that the diverted youth should not be defined

and treated in those negative ways which lead to increased alienation and
subsequent delinquency. Ways to measure negative labelling, self-esteem,
and alienation are available. The guidelines should define 'mon-stigma-
tizing'", leaving the means to the grantee, then Ehifg_to‘the section on
planning and measurement and write a standard for measureément and planning
for non-stigmatization. The grantee will be able to adopt the means
appropriate to his site; you will have the means to find whether the grantee
succeeded.

One of the parameters requires that the service network be able to
provide treatments which correct disabilities, where that is appropriate.
Having defined '"correct disabilities where appropriate' (remove barriers
which demonstrably prevent resumption of a normal course of law-abiding
development), the guidelines should shift to the standards for assessing
what are demonstrable disabilities of the population to be diverted, for
planning the treatment, and for evaluating the result, all in ways which
are independently verifiable and transferable. (The usual case, of course,
is that the same worker identifies a '"disability", treats it, and deter-
minés whethe; the treatment "worked'", all in ways which defy independent
verification and transfer.)

Confining the program guidelines to the three sections on objectives,
critical parameters and planning and measurement standards, restricting

the guidelines to the few critical points, and confining them to appropriate
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levels of detail will allow the standards to be written much more precisely
and carefully, and they will be sufficient.

Confining the guidelines to precisely stated fundamentals provides
the base for accountability while also providing greater flexibility to
reinterpret, revise; and refine in response to the_probléms and findings
of impiementation. Detail which is not included in the guidelines is
supplied in the grantee'slplans--the function of the grant negotiation is
to make sure that that detail, consistent with the critical parameters,
is there. In effect, the grantee is being asked to buy in on a concept
of the task, and is being helped to operationalize it locally through the
grant negotiation process.

White this pattern provides flexibility, it also makes greater de-
mands on the staff who negotidte the grants, monitor the programs and
provide technical assistance. They have to be able to épply each of the
parameteis in a variety of local situations. If they do this well and in
agreed ways, the combination of guidelines, grantee plans and reports
demonstrate rather specific accountability for performénce toward precise

goals.

5. Implementation.

In past efforts of this sort with which I've been associated, there
have been noticable problems in implementation which tend to weaken
accountability and weaken the experiment. Otie.problem involves the ori-
entation and training ofrtﬁe staff responsible for granting, monitoring
and TA. These persons are:prbfesiionals, and part'of‘their ethic is to

apply their personal ju&gments to make programs come out Better} They
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may or may not agree with or regard as important all the parameters of the
experiment as given in the guidelines. It has happened that these persons’
-~often employing "local variation" as the rationale--se¢lectively interpret
or igrmore some of the parameters. The effect is to diffuse and redirect
the experiment, with the effect that the program does not test what it set
out to test. Sometimes, the skewing can be enough to‘make any test at all
impossible.
To these persons I would be tempted to say sométhing such as: 'We

all have our opinions abouf what works best. Nome of us have very much
hard information with which we ‘could back those dpinions'up to convince
each other. These guidelines are not the only progranm which can be tested;
they may not even be the best program which can be tested. However, can

we agree that we must test a program thoroughly in order to get hard shar—
able informaﬁidn'about what does or doesn't work?" 1I'd be trying to

build the program's staff organization around the idea of experimentation
rather than around competing versions of a program. I'd be trying to get
them to "just try it, and give it a fair shot". Everybody can win in this
situation: either they like the guidelines, or they have the satisfaition
of knowing that enough data will be collected to show that they were “right"
all along.

The better and stronger these agreeménts can be made, the more likelyl

the design is ‘to be implémented‘precisely and as intended in the field.

When these agreemenﬁs are reached, "training" becomés an acceptable exercise,
intended not to suggest that the staff aren't knowledgable, but to rehearse
_the program to a fine tune. It is important to conduct good trainings or

"rehearsals" on the implementation of the guidelines, to increase the
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likelihood that the guidelines will be applied precisely and with a
standard of uniformity which supports comparative analysis of the different

projects.

»
-1

A second kind of skewing of the éxperiment comes at the grantee leyel.
Even supposing that the grant proposal is specifically and precisely respon-
sive to the guidelines, there is the recurring problem that the proposiil
sits in a file whi%e the grantee revises it daily, by taking action in.
response to the local problems and opportuﬁities. Over time, greéter pr
lesser deviations occur, so that what is impiemented is not what was
planned. All the deviations may be quite warﬂgnted; that isn't the main
problem. The main problem is that no overt or careful decision was made
whether the deviation was warranted, and no répignning was done. There
is no up-to-date picture of the program which actually was operated. The
problems created for evaluation and comparison mount up.

It may be advisable to adopt a procedure in which the proposai is
the operational plan for the grantee projecé, and to adopt procedures by
which that plan is the instrument of day~-to-day management, so that devia-
tions are noticed and replanning is done when necessary. Around copies
of this evolving plan LEAA staff and grantee staff can negotiate the
changing shape of the project, so that it continues to be a guided experi- ‘“
ment. Since many of the revisions in the plan also require budget changes
and changes in the evaluation desigp, this procedure is additiomally

warranted.
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6. Evaluation

Earlier it was stated that, to test whether the critical parameters
actually ‘do determine the outcome, it would be necessary to have measures
on each of the parameters zand on the objective. This may be more evalua-
tion than you had in mind; I don't know your arrangements in LEAA. Some-
times, agencies have separate R and D units, whose obligation is thought
to be the rumning of heavily evaluated experimental programs which then
are the model for the programs of operating branches, who employ only
modest evaluations.

I took it that this is an operating program. However, it appears
that, with any amount of money likely to be available, this program is
best thought of & an R and D type of effort. I assume that the level of
effort might be on the same scale as deinstitutionalization, less than
$10 million and fewer than 15 sites. With that limited scope, compared
to the millions already being spent by the numerous jurisdictions around
the country, the program can't be regarded as a national general operating
program, but must be regarded as a demonstration, the main purpose of which
is to produce findings likely to improve the practices in those other -
jurisdictions.

If this is a correct picture of the program's function, then evalua-
tion necessarily should be a substantial component of each grant, and
measures should be developed for each parameter.

qutunate;y, much of what will be needed already is available in some
form. I am appending as an example a document with which you probably are

familiar. I understand it was prepared for the deinstitutionalization
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program by Sol Kobrin and his associates.

in the purposes and in the methods.

-405-

Thete are relevant issues both







KINDS OF DATA TO BE COLLECTED

1. Input Baseline Data

A. Characteristics of all juveniles handled by the Juvenile Justice
System in your jurisdiction for two periods: 1972-74 and 1975-77. (These
data may be gathered as a representative sample of all juveniles in a
large jurisdiction or as a total enumeration of all cases in a small
jurisdiction). This information would include the following:

1. Characteristics of offenses charges
2. Characteristics of offenders: age, race, sex, etc,
3. Nature of disposition for each offense
a. by police: counsel and release, agency referral, court
petition
b. by courts: dismissal, informal probation, referral,
probation, institutional placement

B. Breakdown of complaints against juveniles initiated in the two
time periods, 1972~74 and 1975-77, by each of the following:

1. the police
2. the schools
3. others in the community: parents, citizens, agencies
C. A record of all school expulsions during the two time periods as
a proportion of the total school population.

I1. Process Data

A. Ongoing description of program: A detailed account of the problems
of implementation, their solutions, and the program adaptions entailed in
the solutions. An analysis of the extent to which the program is able to
operate consistently with its original design. This program history will
be developed collaboratively by the project director and the evaluator.

B. Reactions to program by clients and parents.
C. Reactions to program by key public opinion leaders, representatives

of the juvenile justice system, school personnel, etc.

I11. Outcome Data

A. Recidivism rates: Experimental vs. Comparison Groups

1. Random assignment and Comparison
2. Post program comparison with matched group

B. Recidivism rates, 1972-74 vs. 1975-77.

W
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EVALUATION INFORMATION FOR THE STATUS OFFENDER
PROGRAM APPLICANTS

PURPOSE OF EVALUATION COMPONENT:

To gather information that will be of assistance to project staff
and LEAA in understanding the problems and successes associated with the
operation of new programs designed to deinstitutionalize the treatment

of status offenders.

PROGRAM GOALS:

To make things happen:

1. Increase the stake of status offenders in conformity.

2, Increase the stake of non-legal institutions in‘ebsorbing status
offenders in the community.

3. Change prior methods of héndling statué offenders in the Juvenile
Justice System--primarily reductions in detention and institu-

tionalization.

RESEARCH GOALS:

To add to knowledge: What combination of services realize program
goals most effectively? Why?

1. Measure the extent to which a stake in conformity is enhanced.

2. Determine the extent to which programs increase the commitment
of non-legal, community institutions to help youth with problems.

3. Measure the exfent to which contacts with the Juvenile Justice
System.are diminished. |

4. Determine what program models are most'transferable.

5. Determine cost-effectiveness of various program models.

-408-




POSSIBLE EVALUATION DESIGNS

1. The Standardized Pre-Post Comparison Design

Each project will be expected to provide access to records on re-
ferrals to the court and on the disposition of all status offenders dealt
with in the jurisdiction from 1972-74, inclusive. This population will
constitute the comparison group for estimating delinquency trends for
those not included in the program. Differences in frequency, type, and
seriousness of offense between project client members and the cemparison
group will constitute the measure of delinquency reduction impact. Thé pre-
program comparison group should embrace the age range established by the
juvenile offender statute of the jurisdiction, such that the nonprogram
cases are drawn from the age cohort identical with those included in the
program.

Figure 1. Pre-Post Comparison Design for Measurement of
Delinquency Reduction Effect of Program

l i Program clients

|
Delinquency ] '
Scale 1.0 i Comparison group .
0.5 Xp.o-" T “"‘\l, -
X
0.0

1972 1973 1974 1975 1976 1977 1978
Program Period '

The Pre-Post study design is commonly employed in situations
where some members of a test population may becomedgxpBSed to programs
and some may not. In most projects it is likc;y‘that all adjudicated

-
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status offenders will be selected in to the program groups. The groups
most comparable to the program groups wbuld then be status offenders in
the same jurisdiction who prior to the‘initiation of the project were
accorded preprogram étandard dispositions, including detention and insti-
tutioﬁalization. The design thus provides exposed and nonexposed groups
similar.with respect to the crucial criterion of adjudication as status
offenders.

The implemenfafion of the procedure is clearly dependent on the
availability of appropriate records and on the project manager's success

in obtaining permission to make them accessible to the evaluator.

2. The Controlled Experimental Design

In its most desirable and effective form, experimental design
requires that the total status offender population of the jurisdiction
be established as the pool frém which individuals are assigned on a
random basis to progrém and to standard dispositions. If this design
is difficult to implement, it may be more feasibly employed with respect
to that part of the project ciient population who represent '"borderline"
candidates for referral to the program. Each jurisdiction is highly
likely to be confronted with a substantial number of cases in which the
genuine question exists whether they should be dealt with as delinquent
or as status offenders. They would typically include probafioners or
parolees initially adjudicated delinquents who have been returned for a
status offense, and status offenders on probation or parole subsequently
returned for a delinquent offense. To these would be added those appearing
before the court for the first time with police or probation department

investigative reports of combined status and delinquent offenses. Many
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are likely to leave uncertain Qhat the appropriaté adjudication should be.
In brief, in both the returned and’the first appeérance‘cases there willi
be a subset whose record of delinquent and status offenses may be s0 équally
weighted as to defy a confident judgment respecting an apprbpriéte dis-
position. | | |

As appliéd in the evaluation of delinquency reduction impact, this

well known design is shown in Figure 2.

Figure 2. Experimental Design: Marginal Subgroup

Delinquency ‘|
Scale Eligibles Randomly |
Assigned to Program

o
|
|
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