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OVERVIEW

This report is presented in four chapters, each serving
a different function. The first chapter attempts to provide
a theorctical review of the concepts of racism in general
and institutional racism in particular. It defines institu-
tional racism and discusses the function of institutions. The
second chapter discusses the concept of policy and how it
relates to the area of child development. The third chapter
is a discussion of programming and minority group equity
based upon the empirical findings of the authors. Finally,
the fourth chapter provides a summary of research in child
development in threg major areas: self-concept, language
behavior, and intellectual functioning. In addition, the
applicability of the notion of institutional racism developed
earlier in the report is applied to the materials discussed
in the second, third and fourth chapters.



CHAPTER ONE

Institutional Racism




Introduction

In order to understand the concept or function of
Institutional Racism it is first necessary to define racism.
Terry (1970) defines racism as ",..any activity by individuals,
groups, institutions, or cultures that treats human beings
unjustly because of color and rationalizes that treatment by
attributing to them undesirable biological, psychological,
social, or cultural characteristics (p. 41)." This definition,
although intuitively logical, is basically descriptive. Jones
{1972) offers a more operational definition: '"Racism results
from the transformation of race prejudice and/or ethnocentrism
through the exercise of power against a racial group defined
as inferior, by individuals and institutions with the intentional
or unintentional support of the entire culture (p.1l17)." Race
prejudice is prejudice against a racial group, prejudice being
defined as "the prior negative judgement of the members of a
race or religion or the occupants of any significant social
role, held in disregard of facts that contradict it (p. 61)."

Despite the difference in perspective, both definitions of
racism have at their heart the same tripartate analysis. These
three levels of analysis constitute the three hasic 3pheres in
which racism is present: individual, institutional, and cultural.
Each successive sphere or level is more abstract and categorical.
Any analysis of racism must carefully examine each sphere and
realize its multiplicative effect of preceding levels.

Individual racism taken by itself, out of context would be,
as Jones sees it, no more than race prejudice. Included in this
level of analysis are: attitudes, behaviors, socialization and
self-interest. In the context of racist institutions and
cultures, additional dimensions of racism are revealed.

Institutional racism is manifest through institutions deal-
ing in or with labor, legal system and rights, health care, eco-
nomics, education, politics, housing and others. The racist
consequences of these sorts of institutions can be (according
again to Jones) intentional or unintentional. Intentional in-
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stitutional racism represents the institutionalization of

the racist desires and values of individuals {(poll tax, laws
against intermarriage, etc.). Unintentional racist institu-
tions may produce racist consequences in two ways; the first

is to function to favor middle- and upper-class people, and the
second and more subtle problem concerns the cultural assump-
tions upon which the institutions themselves are based. As
Jones states:

These assumptions form the bases of institutions
which reward individuals insofar as they possess cul~
tural forms and modes of expressions congruent with
the institution's value system. It is at this level
of practice that most Americans have been insensitive
to the problems of racial conflict. (p. 146)

Cultural Racism is expressed through racist conceptions
and formulations of aesthetics, religion, music, philosophy,
values, needs and beliefs. This sort of racism encompasses
both other levels of analysis. It focuses on the values of
the culture whigh are the basis of its institutions. It is
through thesefihstitutions that the individual members of
society are socialized. Not all cultures are racist, however,
van den Berghe clarifies the relation of racism to ethno-
centrism:

First, it is important to stress that raciswm,
unlike ethnocentrism, is not a universal phenomenon.
Members of all human societies have a fairly good
opinion of therselves compared with members of other
societies, but this good opinion is frequently based
on claims to cultural superiority. Man's claims to
excellence are usually narcissistically based on his
own creations. Only a few human groups have deemed
themselves superior because of the content of their
gonads. Of course, racist cultures have also been
ethnocentric, and some peoples have held the theory
that their cultures were superior because of their
superior genetic pool. But the reverse is not true:
many, indeed most, societies have exhibited ethno-
centrism without racism.

The relation of all three levels of analysis is not linear,
however, but circular. Institutions reinforce and perpetuate
the expressions of individual racism. The values of these
individuals so reinforced, feed back to form the basic cultural
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character in the society. This cultural character is then
responsible for the establishment of institutions which soci-
alize individuals and the cycle begins again. Racism is present
on all three levels and so serves to perpetuate itself.

I. Institutions and Institutionalization

Having placed the concept of institutional racism in a
brief perspective between the individual and cultural levels,
it is appropriate to ask whether this concept should ke con-
sidered as institutionalized racism or institutions which are
racist. The answer is clearly both. The difference between
the two will be clarified later. Suffice it to say, however,
although we have a definition of racism, we have yet to deal
with either institutions or institutionalization. Although
it may bhe fruitful to understand the above concepts in general,
it is especially important to deal with them at this time be-
cause they are necessary to the understanding of institutional
racism and the racism of one of the largest institutions of
the country, the U. 8. Government and its agencies.

Institutions have been variously defined by sociologists
historically and currently. The controversy over the basic
assumptions of these definitions and the nature of institutions
is by no means settled. Kaplan (1960) reviews three types of
definitions, ‘

The first set of definitions has two central components.
There is the unit of which the institution is comprised (i.e.,
the rules, cultural patterns, mores, folkways, etc.) and the
focus around which the units are organized. In this type of
definition the central focus is seen to be some universal
social functions or needs (conative needs) which occur in all
ordered societies.

The second set of definitions does not acknowledge the
universal nature of the conative needs around which institu-
tions are formed. Rather, it deals with such ideas as commu-
nity or operative institutions. Such institutions would
include "associations" which may be little more than organized
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groups (e.g., the WCTU or the Boy Scouts). In this set of
definitions, behavior pattexrns may be associated with par-
ticular functionaries. .

'The third set of definitions sees institutions in terms
of systems of social relationships and interactions. Parsons
views these systems as complexes of institutionalized role
integrates. Hcwever these institutions also must be organized
around basic universal needs. Since the existence of such
specific neads is a major bone of contention among students of
institutions, the best working definition may be Kaplan's own.
He defines institutions as "A complex of status-role relation-
ships which is concerned with a particular area of activity
within any specified social system (total or partial) (p.179)."
These statuses are socially recognized and defined and must
exist independently of the holder of such statuses.

Kaplan's definition is similar in many ways to that of
Legex (1952) who views institutions as socially approved
methods of solving problems of social relationships (Kaplan's
status-role relationships, perhaps) in a given culture. When a
problem of interhuman relationships arises, certain standard-
ized modes of behavior are instituted and sanctioned to main-
tain group values. Social organization is established to teach
and enforce these values and their concomitant modes of behavior.
Smith (1964) identifies seven elements common to all institu-
tions: 1) norms, 2) structure, 3) stability and persistence,
4) functions, 5) sanctions, 6) regularized social interaction and
7) influencibility of matexial culture.

According to Irvine (1942), "Institutions arise, (thea,)
because shared and common wants and needs must be satisfied in
3 cooperative way. The satisfaction of these needs requires
the establishment of a reciprocal pattern of action in terms
of which social life may be conducted (p. 8)." Gerth & Mills
{1953) classify social institutions in terms of their objec-
tive function, the needs they are to meet. Their five insti-
tutional orders are 1) political, 2) economic, 3) military,

4) kinship, 5) religion. The institutional orders of a society
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together compose the social structure., It is clear that in this
country there is great overlap between orders. Certainly public
bureaucracies such as government agencias deal in the political,
economi¢ and even military orders separately or simultaneously.
Angell (1936) observed that all institutions in our culture

tend to be fiscal enterprises.

Institutionalization is the process of standardizing,
establishing, organizing and sanctioning some particular set of
social values, relationships and behaviors. Social life becomes
institutionalized as organization stabilizes and activity
patterns are fixed. The first step in such an "institutional-
izing" sequence is the recognitisn of a permanent or recurrent
conative need. Driven by this need, action is performed. If
such action succeeds in transforming an indeterminate situation
into a satisfactory one, it may be repeated in similar circum-
stances. By imitation a group habit will be formed and become
crystallized. Members of the group will begin to see the action
as indispensible. Such behavior now acquires prescriﬁtion and
rules and the apparatus of agency (sometimes rites and symbolism
also accrue). The action is now institutionalized (Irvine, 1942).
It is important to note, however, as does Meadows (1967) that
the established behavior patterns represent not only expectancies,
but also acceptances,

It would seem that acceptance must be defined in terms of
the dominant culture and can have little input from "outside"
elements. Such sanctions as are used to encourage and enforce

"acceptable" behavior then almost by definition can reflect
only the valiues of the dominant members of the culture.

@ institutionalization takes place, the institutions
ofte -ome personified as the collective superego of society.
"Institutions become in men's minds super-human agencies
embodying the virtue, wisdom and tradition of a group or race,
prescribing conduct and exacting support and loyalty (Irvine,
p. £2)."

bParticipation in institutional behavior can be compulsory,
optional or selective. This participation can be at two
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different levels either as an ordinary participant or in a
position of leadership or authority. The ordinary participant
adheres to the institutional behavior pattern passively and
uncritically, Often he is not objective enough to see the organ~-
izational pattern as a whole. A leader however is more detached.
He views the institution critically and as distinct from himself.
He must be more objective in order to mold the institutional
behavior of the ordinary participants (Irvine, 1942).

Gerth & Mills (1953) define leadership as "a relation
between the leader and the led in which the leader influences
more than he is influenced (p. 405)." He plays the "Head role"
and speaks for the institution. Much of the leader's authority
may come from his image rather than from himself. The leader's
role is molded by the context of leadership. 1In 5n unstructured
situation, he may feel free to impose whatever is His will, 1If
the institution is more structured he is more of an agent of
power, a representative of the institution which he leads.
Leadership can be role-determined or role-determining. This
“dichotomy produces three leadership roles in and out of contexts:
1) a "routineer" who jus: fills an existing role, 2) an "innova-
tor" who creates a new role within the institutional context, and
then plays it, 3) a "precursor" who creates a new role, but
must leave the group or later groups to play it. Merton (1957)
makes the further distinction of two types of what he calls
influentials, the "local" who orients himself to the community
and the "cosmopolitan" who orients himself to the world. These
roles will be very important in understanding how to facilitate
institutional change.

Before turning to the question of institutional change,
there is the need for some understanding of why institutions
persist. First, institutions may persist naturally by continuing
to provide satisfaction of a continuing need. Second, they may
persist through the transmission of institutional behavior.

This transmission may be formal through established (compulsory)
educational programs and/or informal through the socialization
of young children by their parents or elders and through more
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generalized cultural and community pregssure. Third, insti-
tutions may persist through social conditioning. Similar

to the preceding process, social incentives and pressures at
all levels reward prescribed behavior. Here the status quo is
insured through formal agencies such as education. Fourth,
persistence may be accomplished when a norm which expresses the
means for satisfaction of needs or ends repleces those ends,

In this case although the institutional behavior will persist
it has no function. Fifth, institutional behavior may porsist
through the belief that the institution has an independent
impetus. We expect behaviors to continue on their own and
through passive resignation support their continuance. Finally,
institutions may persist through reinforcement. "Reinforcement
of one institution by others gives increased stability because
the whole complex of institutional behavior hangs together in
such a way that elimination or alteration of any portion of it
will influence the functioning of all the rest (Irvine, p. 86)."
This is a very important mode of persistence because the under-
standing of this struggle by institutions to survive for their
"own sake accounts fcr a great deal of pessimism by those who
like to believe in our ability to control institutional change
and so control our institutions.

Briefly, there are four factors which promote institutional
change. External factors are changes in the physical environment
or composition of the group. Cultural factors are those appli-
ances, techniques or inventions appearing in a culture whose
meaning and/or use are established in terms of the living
pattern in that culture. Personal factors are the activities,
energy and insights of people. Finally Systematic factors are
those which spring from instability within the institution
caused by the incompatability of two elements in the complex
or one internally unstable element (from Irvine).

Assuming that any of the above factors could facilitate
institutional change and that the belief that institutions gener-
ally arc organic {as Durkheim thought) or a gift of Providence
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is not true, there remains the problem of the control of insti-
tutional change. Only if the force of institutional change can
be directed is their hope of changing institutions without
having to destroy and rebuild the nation perhaps only to do it
again. Clearly the barriers‘inhibiting control are immense.
Sowe institutional complexes, although clearly dysfunctional,
are so bent on their own survival and are so mutually reinforcing
as to be virtually invulnerable at this time. As we turn our
attention now specifically to racist institutions and institu-
tionalized racism, we must concentrate our efforts not so

much on their etiology but rather upon the identification of
such institutions and the construction of a battle plan for

the siege and reform of these bastions.

II, Institutional Racism
Jones briefly summarizes two relevant aspects of institu-

tional racism:

Institutional racism has two meanings, then: First,
it is the institutional extension of individual racist
beliefs; this consists primarily of using and mani-

- pulating duly constituted institutions so as to main-
tain a racist advantage over others. Second, it is the
by-product of certain institutional practices which
operate to restrict on a racial basis, the choices,
rights, mobility, and access of groups of individuals.
These unequal consequences need not be intended, but
they are not the less real for being simply de facto.
(p. 6)

Institutional racism, then, does not refer to one individual or
to a group of individuals, It goes beyond that level to deal
with the structure of the society. If we make the assumption
that blacks and whites were culturally different when they
arrived on this continent and the blacks ~rrived as slaves into
an existing (although perhaps still developing) set of political
and economic institutions whose value system saw slaves as
inately inferior, it is only a small cognitive leap to the
conclusion that while institutions saw no need to provide for
the conative needs of blacks, indeed, the institution of
slavery was a device to use blacks to provide satisfaction for
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the needs of whites. It should be mentioned that those insti-
tutions which white settlers brought with them (an institution’'s
viability is supposedly related to its portability) were taken
from England whose institutions were racist. As the society
became more complex and institutions became more intevdependent,
institutional change became even more difficult. By the time
the institution of slavery was abolished legislatively, so many
other institutions were interwoven and interdependent that
racism continued unimpeded. This applies especially to the
institution of the American government and the American eco-
nomic institutions., 1Is it any wonder that political and
economic institutions are racist both actively through the
continued assumption that blacks are inferior and passively

by refusing to acknowledge the conative needs of blacks. The
only response to blacks by white institutions is through the
indirect influence upon the needs of the whites. In some cases
whites perceive blacks as threatening, causing the institutions
to become more racist, while in other cases whites (dare I say
liberals?) who do not perceive blacks as threatening exert
pressure on their institutions to encorporate blacks, usually on
white terms. The first response produces and perpetuates the
first type of institutional racism described by Jones, and the
second response by whitcs (liberals) may produce the second de
facto unintentional institutional racism.

Institutional racism, its form often disguised, operates
through the respected established and ordered forms of govern-
ment. Government agencies as arms of existing complex poli-
tical institutions, usually with elaborate bureaucracies of
their own, often are concerned with much more than merely their
constituted function. This function may in itself be either
intentionally or unintentionally racist. Even if that is not
the case, however, institutional racism may be present. Leaders
and/or administrators are capable of introjecting their personal
intentional or unintentional racism into the prescriptions or
fulfillment of institutional behavior. In addition, institu-
tional behaviors must fit at least three criteria in order to be
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‘performed. TPirst they must not jeopardize the survival of the
entire ingtitution. S8Second, in the case of government agencies,
the behaviors nust not jeopardize the existence of the agency
with the institutional structure. Finally and least important
is the porformance of behaviors to satisfy the needs for which
both the institution and the agency were created. Since racism
is in general the rule and not the exception in these institutions
and this society, racist behaviors often nust be performed to ful-
fill the first two criteria often completely controverting the
intended function of the agency or the institution. 1It is
frequently the case that whole institutions evolve their own
raison d'8tre.

Within specific institutional areas often corresponding
to ngencies, racism exists often in diffused peculiar forms,
so interrelated that they exist and operate efficiently and
effectively without individual awareness. Knowles (1969) writes:

Maintenance of the basic racial controls is now less
dependent upon specific discriminatory decisions.

Such behavior has become so well institutionalized
that the individual generally does not have to exercise
a choice to operate in a racist manner. The rule

and procedures of the large organizations have

already prestructured the choice. The individual only
has to conform to the operating norms of the organ-
ization and the institution w1ll do the discriminating
for him. (p. 142)

This is an important conscious or unconscious method by which
racism destroys those blacks who are in public institutions
without open awareness. There may be black sub-systems with
their own rules and procedures existing both separate and sub-
ordinate to major institutional functions., However, these sub-
sections function on a different pattern often mutually
exclusive of the white dominant society, its privileges and
advantages. Politics, education, law, legislation, justice,
housing, labor, employment and civil rights all have corres-
ponding governmental agancies or institutions. Each must be
carefully examined for racist roots, functions and operations.
Here are several pertinent examples:

Politics: Baron (1968) looks at blacks in decision-making
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positions.:

The fact is that the number of posts held by Wegroes
tended to be inversely related to the power vested
in these positions - the more powerful these posts,
the fewer the Negro policy makers. The actual power
vested in Negro policy makers is about one-third as
great as the percentage of posts held. p. 75)

In effect, there is little or no power of the blacks in the
higher administrative capacity. Those blacks who have attained
that status must officiate within the bounds of the institution
in order to maintain the positions.

Economics: The American economic system is considered
free, as Jones (1971) states, for anyone who has the money.
Without the money, property cannot be bought. Without property,
there are no advantages of property ownesshir, Without these
initial gains, there is no access to the business world.

The fact that blacks have not been able to earn money has
been in part due to the racist roots of education and labor.

- Education: Education is a major avenue for mobility and
success within this society but as Jones notes, "educational
institutions, like all other institutions in this society,
reflect racists beginning." These institutions give inferior
education to blacks, perpetuating the disadvantage. The 1954
supreme court decision prohibited segregation, encouraging
integrated conditions and equal educational opportunity for alt.
Nearly twenty years later, in the 1970's, denial of real equality
still exists. Busing, discrimination of naticnwide educational

tests (SAT, GRE)} are primary issues,

III, Conclusions and Recommendations

Theoretically, based upon present examples of institutional
racism reviewed herein, it seems clear that to break the back
of this type of racism in America changes must occur on all
levels,. Because of the reciprocally reinforcing nature of the
three levels of racism, institutional racism must be attacked
at all levels. The weapons must be the factors which can most

efficiencly precipitate change.
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On the cultural level a cultural attack can be made. In
acddition to changing attitudes and behaviors, a conscious and
pervasive attempt must be made to destroy the hold of the
dominant culture upon institutional structure by changing the
cultural assumptions which give rise to racist institutions.

The "melting pot" image of American society, long outdated, must
be forced to give way to the realities of a pluralistic society.
This will require greater definition and explication of the
cultures of the component groups as well as a clear understanding
of how institutions can serxve each sub-cultures separately.

The dominant culture must then understand the limited and
discriminatory applicability of their institutions to other
sub~cultures. A truly egalitarian pluralistic culture with fair
and effective institutions as well as unprejudiced individual
members and leaders can only be established if all cultural
partners enter on an equal footing. This goal need not be
accomplished through physical separation, but rather through
acknowledgment of cultural differences and equality.

On the institutional level an attack may be mounted through
the facilitation of the development of systematic and personal
factors. Systematic approach would involve the careful scrutiny
of each institution both from within and without to insure that
it performs only its legitimate function and in an unbiased
fashion, This is especially important for large institutions
like the U. S. government because such institutions necessarily
limit investigation and change by setting down prescribed
patterns of investigation or establishing an agency whose job is
to perform evaluations but whose survival is dependent upon
the continued existence of that institution. Personal factors
for change can be facilitated by the training of leaders who
can work into institutions. These leaders must be able to seek
out or create role-determining positions which will allow them
to be "innovators" or "precursors," '

Finally on the individual level, people must be educated
as to their power in changing their lives. They must learn that
cooperation is often better than competition and that ethno-
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centrism can deprive one from interesting experieric- and people
as well ag protect them from perceived dangers foste:rcd by
competition, They must learn to talk to one another and listen
to one another so that future institutions reflect the need

for the satisfaction of the <~ommon need of a broad based diverse
population,

It is true that the above goals may in a sense be served
through the destruction of the present sociél order and its
reconstruction, but the forces of violent revolution of the
oppressed may serve only to establish a new dominant culture.
Our major goal should be the removal of dominance as the major
mode of operation for our society and its replacement with the
principles of collectivity and reciprocity. We must acknowledge
our differences and take strength from them, not atftempt to
remove them. Only by such a change in cultural assumptions
with subsequent assaults on both the individual and institu-
tional levels can the blight of institutional racism be removed.

New viable tactics for change must continually be developed
collectively by those involved, not merely through the pater-
nalism of the dominant culture group but through equal parti-
cipation. '

Terry (1970), for instance, suggests the concept of a new
white consciousness as a primary agent for change within the
dominant group in this society. New white consciousness
essentially involved the reconstruction of whites through their
awareness of the multiplicity of racism, discerning alter-
natives for its elimination, and refining personal life styles
congruent with these new values., Though the anguish of change
cannot be as great for them, minority groups must strive for
the same goal. A similar life style should be established
through which the underlying philosophy of acceptance and
understanding of each other's culture as well as one's own
permeates. The collective ideology, then, for each individual
and group of individuals is respect for each culture with the
establishment of equality among all, l



CHAPTER TWO

The Impact of Institutional Racism
On Policy Formation




National policy on a wide range of questions and programs
relating to children has been broadly affected'by the White House
Conference on Children held in this century. We will describe
the slow shift in view=-point over geven such conferences from
one concerned with the right of the child to safety, health,
education despite economic necessity, to one which is more exact
and pertinent and which explicitly includes the varied needs of
the minority group child.

We must see the development in White House Conference
recommendations adgainst the backdrop of shifts in the roles of
those who make up American society. Apparently, part of the
very nature of institutionalized action and behavior is that
such sanctioned workings are acceptable to the controlling culture
which formalized the operating institutions themselves., Indivi-
duals, and society in the aggregate, strive to insure that
institutions survive, but to do so their policies and that which
flows from them must be basically acceptable to the culture as
a whole. Societies and the way in which they operate can change.
The push for change (and its chance of success) are likely to be
in those areas where the need for it verges on the imperative
and where there is reasonakle hope that the culture as a whole
will accept it.

In our view such an imperative, and a willingness to truly
deal with the results of it, is not seen by American society in
the unmet needs of Black people, including children, or in the
constricting truth of its individual, institutional and cultural
racism. Despite the change in stated concerns and goals of the
White House Conference on Children as they explicitly embrace the
rights of minority children, it is our belief that the real battle
has been over society's ability to deal with the shifting role
of women and the family. The changes in the role of American
women (and necessarily in that of the family) has been an
imperative and has been one with which society can be expected

to cope, however complicated and bitter the battle.
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At the most apparent level, racism in policy formation on
children has existed because the background and stuff ¢f the
battle was over something else and Black and other racial minor-
ities' concerns simply were not worth real attention by members
of the dominant group. The rights of Blacks and others have
variously been ignored and have been used as pawns while the
game has been about something else altogether. Vastly reinforced,
for broadly historical reasons and for ones of practical insti-
tutional survival, racism (conscious and unconscious) sounds right,
patriotic and inevitable to the controlling American culture
which has never really been influenced by a supposed "melting
pot" effect of exposure to physically and culturally different
populations. Therefore, references to "all children" and
similar all-embracing phrases in policy pronouncements have a
largely unanalyzed (by either the personnel of governmental
institutions or by the society which supports them) foundation
of racism. This may act to exclude certain whole groups of
children from governmental programs designed to affect education,
health, and so forth or to treat minority groups differently
without any objective scrutiny of such procedures as school
tracking, identifying the uneducable, ordering youngsters to be
institutionalized, etc.

The principal element in the half century shift and
reemphasis of our concerns about children has been the back-
ground change in the role of women and of how they related to
their families. The real struggle on the policy level is over
whether American white middle-class women will be able to gain
acceptance for themselves in new roles in society without conti-
nuing to have the primary and long-run responsibility ifor child
care. A multilevel battle has been going on and continues to
take place. Voting, working, newly psychologically liberated
and becoming capable of economic independence, the American
white middle-class woman and mother is struggling with herself
an¢ with society at large as she tries to redefine her role.
First of all there is the question of the general acceptance of
the morality of a shift of women and mothers away from the
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principal responsibility for child care in the home. The
message of President Nixon when he vetoed the Comprehensive Child
Development Act of 1971 was a clear articulation of popular
opinion. 1In the veto message Nixon said: "I must chare the
view of those of its supporters who proclaim this to be the

most radical piece of legislation to emerge from the 92nd
Congress..... (it) would commit the vast moral authority of the
national government to the side of communal approaches to child
rearing against the family-centered approach." The majority
opinion on really comprehensive child development programs still
seems to be negative or, at best ambiguous. However, an attempt
to over-ride the presidential veto fell only seven votes short
of success and it is reasonable to suppose that the forces
requiring comprehensive day care will be strong enough to
achieve it.

Day care centers, particularly the publically supported ones,
have fluctuated in number in response to such crises as the
Depression, World War and the need for women in the labor foxce
and most recently, women's liberation. Seldom have the needs of
or benefits to children themselves been a major consideration in
policy formation in this area. Thus, the institutional racism
inherent in the situation has been abetted by a massive
discrimination against all children. Since policy formation on
child care has followed the dictates of adult needs, it should
not really surprise us that public welfare and day care are
closely allied. As white middle-class America has struggled
to reconcile itself to its own need for publicly supported day
care, programs have actually operated, with vastly inadequate
funding, to try to remove Black mothers from the public welfare
rolls. There has never been anything like enough money to serve
all children and the profound bias has been. to link welfare and
public child care. 1In modern America, this racist coupling
inevitably involves primarily minority group families.

Assuming some, perhaps really widespread, sympathy among
white middle-class women for comprehensive day care which will
serve them, the rcal battle is over how to reconcile these
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feelings and actions with what they and others have come to
expect of their roles. Thus, they cannot accept turning their
children over to state agencles - the kind that they see through
racist eyes as serving the poor and the Black. For these women,
whose needs will be met as institutionalized racism operates in
its familiar role in policy formation, the child care centers
e3tablished must be private - even though state supported.

These white women have the power (and this ability is racist,
too) to insist that they be assured that their children will
receive certifiably superxior treatment in educational terms.
This assurance will allay their guilt feelings in abandoning
their traditional role.

In discussing the effect of institutional racism on policy
in the Office of Child Development, we have sought to analyze
briefly the recommendations of the White House Conferences on
Children which have been held once in each decade starting in
1309. These conference reports are useful benchmarks for
illustrating the broad sweep of policy aims as formulated by
professionals most closely concerned with issues seen to concern
children. They form an interesting view of their times.

The 1909 Conference on the Care of Dependent Children saw
itself as charged with a concern for "the condition and needs
of each destitute child." The letter to Theodore Roosevelt
summarizing the recommendations of the conference noted: "We
now know so little about them (destitute children) as not even
to know their number, but we know that there are in institutions
about 93,000, and that many additional thousands are in foster
or boarding homes." The report continued: "...each of these
children is entitled to receive humane treatment, adequate care,
and proper education...." The conference recommended that the
life of destitute children "...should be as nearly as possible
like the life of the other children in the community." 1In
‘conclusion the establishment was recommended of a federal chil-
dren's bureau ".,.to collect and disseminate information
affecting the welfare of children."

The Children's Bureau Conference on Child Welfare Standards
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was held in May, 1919, It considered the broad questions of

(1) Child labor and education, (2) Public protection of the health
of mothers and children, and (3) Children in need of special

care. The minimum standards which the conference set were
concarned with such things as minimum age for employmént;
employment certificates; maternity centers for all women not under
the care of a private physician; health and recreation needs of
children and the wide area of children in need of special care.

As in 1909, it was stressed that children should be cared for in
their own homes or in a foster home "...as nearly normal as
possible, to safeguard his health, and to insure for him the
fundamental rights of childhood." The latter were broadly
described as "...normal home life, opportunities for education,
recreation, vocational preparation for life, and moral, religious,
and physicial development in harmony with American ideals and

the educational and'spiritual agencies by which these rights of
the child are normally safeguarded." Among the general minimum
economic and social standards "...fundamental to the realization
of any child welfare program" was included "...the abolition of
racial discrimination."”

The 1930 White House Conference on Child Health anad
Protection listed a series of recommendations much like the
conferences which had gone before it, These were concerned with
such areas as health, safety, education and care for the handi-
capped. Included also were references to concerns of a newer
nature. The Children's Charter pledged itself to achieving "For
every child understanding and thr. guarding of his personality as
his most precious right..." and "For younger children nursery
schools and kindergartens to supplement home care." All nineteen
enumerated items were sought "FOR EVERY CHILD...REGARDLESS OF
RACE, OR COLCR, OR SITUATION, WHEREVER HE MAY LIVE UNDER THE
PROTECTION OF THE AMERICAN FLAG." '

The White House Conference on Children in a Democracy, held
in January, 1940, issued a final report which noted that any
analysis of its contents would reveal that almost none of the
recommendations were in any way ground-breaking or novel. Rather
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they were largely "..,.proposed expansions and improvements in
activities that are already part of our way of life." What was
novel, however, was the degree to which the government (especi-
ally the federal government) was called upon‘to act on questions
which were raised. The report said that it was a "fundamental
conviction" of the Conference that "...public responsibility has
been expanding and is bound to occupy a position of importance
in the future of American culture far beyond that which it held
in the past." The Conference further said that it believed that
governmental action was "...not detrimental to individual initi-
ative, that it promotes rather than retards democracy...." A
section on Children in Minority Groups was included in the
report, but it dealt with only the broadest of concerns in the
most general of ways, e.g., social agencies, labor organizations,
political parties should not discriminate on the basis of race
and practices which limit the right to vote of minority group
members should be corrected. Another section urged that the
federal government accept responsibility for the children of
migrant workers and their families. The 1940 report stated that
the opportunity for every family to carn an adequate income is
basic to the preservation of the democratic life and to the
acceptance of its ideals by American children. The nation's
children, furthermore, must be able to look forward to improving
economic conditions for thewselves and in turn for their children.
A function of government in a democracy, members of the conference
concluded, is to safeguard the economic opportunities of the
families of the nation. As noted above in respect to the scope
of the public role, it was emphasized that government also has
responsibilities for assuming adequate provision of necessafy
public services to children. In conclusion, therefore, although
the focus of the conference's findings was widened and although
for the firgt time a specific section dealt with children 1in
minority groups, the brunt of the total message is only a
slight extension of the race, color or situation addendum to the
1930 Children's Charter.

The 1950 Midcentury White House Conference on Children and
Youth noted that it convened in “...a time of crisis, posing the
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very issue of survival..." and spoke "To you, our children, who
hold within you our most cherished hopes...." This feeling of

a precarious present and of the necessity for protecting and
nurturing children as the hope of tomorrow is strongly reflected
in the platform adopted by the conference. For the first time
there is detailed reference to the ingredients involved in child
development without any explicit reference to the child's future
role. Social and economic realities, as they affect the situation
of children, were recognlized and listed as they never had been
before. To take just the 2xample of the discussion given to
housing and community development, references were made to low
rent public housing, cooperative housing, slum clearance, urban
development and redevelopment programs., The final Consensus of
the conference included as item 4 2 the belief that "All services,
programs, and facilities for children and young people should be
provided without discrimination as to race, creed, color or
national origin." This racial statement for the first time
reflects a feeling about the immorality of unequal treatment.

In the 1960 Golden Anniversary White House Conference an
entire section of the conference recommendations is devoted to
Human Rights, calling for abolition of discriminatory practices
in education, housing, employment and places of public accom-

modation,
Resolution # 513, which deals with future White House
Conferences and follow-up committees, stated: "That the National

Council of State Committees take appropriate action to insure
that no State will exclude Negroes from its official delegation
to future White House Conferences, as two Southern States did in
naming delegates to the Golden Anniversary White House Conference:
and further, that the National Council of State Committees take
action to insure that the membership of each State's follow-up
committee includes minority groups reflecting the racial compo-
sition." "The general thrust of these ideas was reinforced in
recommendations # 639-657 under the heading “The Minority."

"The Minority" concludes a series of sections which refer to
other groups including "The Multiple Handicapped," "The Dependent
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and Neglected," "The Adopted" and "“The Migrant." The impression
of detached superiority conveyed by this lumping together of
human beings by major problem is staggering,

The White House Conference on Children held in 1970
produced an extensive, varied and sophisticated report. Included
were a lengthy discussion of the Myths of Education, chapters on
Children Without Prejudice and The Child Advocate and considerable
bibliographic references among many other topics relating to
children, 1In reference to prejudice the conference report said:
"We know prejudice is not inborn and that it rarely appears in
children kefore the age of two or three years. It is often a
product of conflict and fear and has its real roots in an anti-
human attitude -~ the urge to destroy the humanness of another
individual (p. 295)." After a catalogue of children with
various problems, including children from "minority groups in
ghetto areas," the conference noted: "While many factors
contribute to the plight of such children and youth, certainly
one significant cause is the absence of a system responsible
for securing the basic rights guaranteed them under our Consti-
tution. These children need an advocate. (p. 389)." 1In descri-
bing such an advocate, the report went on to say: "He not only
is an advocate for individual children who seek his help or come
to his attention, but he also has the duty to seek out those
unable to ask for help (p. 391)."

It is not our intention to imply that members of the 1970 -
White House Conference on Children were racist in intention or
in results in preparation of the conference report. As noted it
is a varied and sophisticated effort which reflected much
consideration of social, economic and psychological analyses of
minority group problems now generally discussed in interested
circles. So meticulous, and perhaps scientific to a fault, were
the staff people responsible for putting the conference report
together, that they computed a ranked list by weighted vote of
overriding concerns as expressed in delegate voting on major
recomnendations. The balloting vresults were certified by a
Washington, D. C. accounting firm. Under this fairly elaborate




system the conference recommendation "second in overriding
concern both in weighted votes and in the number of total first
place votes"was "The development of programs Lo eliminate the
racism which cripples all children."

However, let us at the moment simply note that the White
House Conference which produced some real and seriously thought
out concerns about children including those belonging to minority
groups was followed within twenty-four months by a White House
leadership which instigated the redirection of Head Start away
from any indiginous community control and by a White House
leadership which vetoed the Comprehensive Child Development Act
of 1971,

Without belaboring the point of this review of the suven
White House Conferences on Children held since 1909, one can
observe that the central thrust of the recommendations from
each of these conferences dealt with the welfare of all c¢hildren.
Inasmuch as any special concern was expressed for Black children,
it was that they should not be denied the same benefits as other
children because of their race and although steps were not taken
to see that equal protection and opportunity for all children
became a reality, in the mid-sixties the emphasis began to shift
substantively to early childhood with particular attention to
social and psychological development.

The final report of the 1966 White House Task Force on Early
Childhood entitled A Bill of Rights For Children included the
following concerns in this connection. What is needed is more

concern for the conditions of early child development, but it is
not merely more money or more manpower, important as these are.

We need remedial programs to correct the damage that has been done
in earlier years; we need preventive measures; we need to provide
new measures to foster intellectual and motivational development.
what is neceded above all, however, is the utilization of our
existing resources for the creation of new types of social
institutions which will help the 60% of urban families and
neighborhoods to exercise once again their unequaled potential
power to foster the growth of children into healﬁhy, competent,
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happy and responsible members of society. (p. 5)

Further, problems in the care of children in theilr own
families especially focused on the inadequacy of the home
environment in poor (Black) families to foster intellectual
development, The most modern conventional wisdom, reflected in
that 1966 A Bill of Rights For Children, believed that parents
in deprived economic circumstances lack knowledge of the proper
strategies of child rearing and child development and the
economic resources to practice them or some combination of them.
Programs to make these necessary conditions available should
begin and should be extended, the task force concluded with its
recommendation of Head Start and of Follow Through.

"Observers who have not grown up in America are often
perplexed by the ability of the white mind to remain impervious
to racial realities," says James P. Comer, M. D., in hisstudy
Beyond Black and White. Indeed to sowe, Dr. Comer says, this may
appear to be an indication of mental illness. His own belief,

he says, is now this: "I now understand the phenomenon not as
mental illness, but as a kind of collective defect in the national
ego and superego; a blind spot that permits otherwise intelligent
people to see, think and act in a racist way without the

expected level of guilt and pain. The syndrome is what I call

the white mind." (James P, Comer, M. D., Beyond Black and White.
Nuadranyle Books: New York, 1972, p. 117.)

Institutional racism and its effect on policy can accurately
be defined we believe as an extension of Comer's definition of
the "white mind." This dead spot or "collective defect in the
national ego and superego" is amply revealed in the White House

Conferences on Children which we have reviewed. No national
guilt has been generated by the fact that the recommendations
dealing with minority group children of the more recent con-
ferences have not been met. The realities of lack of action

have demonstrated that public interest (a powerful method of
policy formulation, if truly felt) is neutral in the matter of
concerns of Black and other minority group children. despite much
evidence that Black survival calls for extreme advocacy. It

can be argued that even the most recent conference in 1970, the
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fullest in respect to Black concerns, was hampered from effecctive-
ness by the variety of interests discussed and by the lack of a
sharp focus on priority programs to be attacked. Certainly the
Presidential leadership in the White House did nothing to
implement the recommendations and, in fact, acted counter %o

the conference experts.

It must also be remembered that institutional racism in
policy making as it affects Black children's problens is made
deeper and stronger by the general indifference in tais country
to the needs, concerns and rights of all children. When these
concerns become a real part of adult problems {(and necessarily
of white adult problems) then one sees a meaningful approach to
the provision of such facilities as day care centers so that
white women can work and mother at the same time.

One illustration of how racism is effectively used to
alter, redirect and perhaps even succeed in scuttling a prougram
designed for Blacks and other disadvantaged groups is supplied
by the Child Development Associate program. An analogy to the
racist subversion possible in such a program can be seen by a
look at the Manpower Development and Training Act of 1962 which
called for an On-The-Job-Training program, The notion was that
there must be many Black and other minority group workers who
were unemployed but who could be trained to fill existing job
needs in the economy. Therefore, it was stipulated that grcater
than 50% of the enrollees in OJT programs would be minority
group members although it was never substantiated that a
reservoir of out-of-work trainable people for available jobs
really existad. Then, and here the crushing hand of whiteé racism
conscious our no was fully revealed, the jobs were to be found
through the offices of the United States Employment Service and
the program supervision was to be done by the Department of
Labor's Bureau of Apprenticeship and Training. The Employment
Service, of course, was the very agency which has failed so
spectacularly to serve the job needs of minority group people
and the Bureau of Apprenticeship and Training is staffed by
individuals most of whom have come up through the Building Trades
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Unions of the Organized Labor movement, whose international
unions still had racially restrictive clauses in their consti-
tutions. A blind spot or deliberate? It does not matter. The
fact remains that the program was set up with these features from
the beginning.

In much the same way that :hore was a feeling that On-The-
Job~Training would solve a problem posed by the non-white popu-
lation, so it is believed that there is a need for more teachers
of young Black children which can be met through the creation of
the Child Development Associate program. The thought is that
individuals without enough formal training for professional
certification, but with capabilities demonstrated by performance
or testing, can be licensed to practice as Child Development
Associates. This program is actually being shaped by the desires
of white mothers for adequate care for thelr children. Again,

a program is designed to solve a problem, but the mechanism set
up to effect it cannot effect the solution,



CHAPTER THREE

Child Development Programming
and
Minority Group Equity




Introduction

"Institutional racism" emerged as an analytical construct
in the wake of renewed efforts launched by minority groups* in
mid-twentieth century America to alter their subordinated
position and status. The term has triggered self-analysis,
defensiveness and backlash reaction, but there have been only
rare attempts to objectively assess its implications for the
functioning of the nation's institutions in the past and
present and for policy and programming alternatives in the
future,

Moreover, recent public debate would appear to suggest that
"institutional racism" has no further applicability or usefulness
as a tool of critical inquiry. Certain assumptions underlie the
current rhetoric which strike at the heart of the construct's
validity. Basic among them is the interpretation that racism
either no longer exists in the nation, or is no longer a factor
cf significance. o

Accordingly, in one view minority groups already possess the
requisite resources with which to participate equitably in a
pluralistic democracy, and hence compensatory treatment for them
at this juncture actually constitutes "special privilege."
Conversely, the present inequitable distribution of power,
access, opportunity and resources among America's racial and
ethnic groups is acceptable in the short-term and/or is consi-
dered eventually eradicable over time, given the present rate of

*Minority groups are herein defined as thoge racial or "pseudo-
racial" groups which have been victims of institutional racism
as defined subsequently, in the American societal context, and
whose members are collectively subordinated and disadvantaged
as a result. Minorities thus include Blacks, American Indians,
Spanish-speaking groups, Asian-Americans (who so identify them-
selves) and others. They do not include women who do hot
constitute a minority, or youth whose status 1s temporal.
Moreo'rer, membership in neither of the latter groups is racially
determined.



2=

"social progress.," Clearly, these arguments, whether expressed
for reasons of selfish group interest or political expedience,
cannot withstand objective analysis, as will be demonstrated
supbsequently, But the fact that they are echoed at the highest
levels is symptomatic of the critical need for debate, analysis
and evaluation, from the vantage point of the supposed "bene-
ficiaries" of social planning, of officially sanctioned goals,
value bases, policies, and programs offered as solutions,

Leading from this perspective and recognizing the increa-
singly significant role of the federal government in defining
issues, setting priorities, proposing solutions, distributing
resources and in general, maintaining an "equilibrium" among
various social forces, the focal point of our inquiry will be
the activities and operations of federal agencies, the imple-
mentors of national public policy. Among these, of special
interest are those bureaucracies which administer and/or support
child development programs, for they represent for various reasons
targets for creative research, policy and programming in the
seventies. First, a major expansion in this area can be expec-
ted, given the stated commitments of both political parties and
the escalating demand for child care services in recent years.
In addition, because there is insufficient knowledge about pro-
gram results to date and the conflicting interests of warring
political forces have yet to be reconciled, child-related goals
are still somewhat in flux and have yet to be concretized
through major child development legislation. Finally, child
development and related programs have the potentiai for signifi-
cant impact, both positive and negative, upon the lives of chil-
dren, their families and the communities of which they are a
part.

T"wo themes recccur throughout the document of which this
chapter i1s a part. It is valid, given the history and reality
of inter-group relations in the American Republic, to recognize
the existence of an unique perspective from the vantage point
of America's dispossessed minorities - a validity to which the
theoretical discussion below attests. Moreover, there is a
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clear inter-relationship between child development research,
policy and programming activities in federal égencies, and
viable strategies for change must address all three dimensions.
The specific task of this chapter is to describe the impact
of institutional racism upon those key decision-making processes
which affect the outcome of child development programming, to
suggn<t new ar»roaches for the evaluation of programming
co... equences, a.d to make recomlendations for the maximization
of federal program benefits for minority groups.



I. Institutional Racism and Federal Programming: Applicability
of The Concept

Introduction

“Institutioral racism" is a construct which requires
congiderable elaboration, for it necessitates not only a
clarification of the nature and meaning of "institutions" and
"institutionalization" but also tlie examination of "racism" as
an independent phenomenon. In addition, all of these concepts
must be reviewed for their applicability in assessing the
activities of federal bureaucracies in general and of federal
child development programming in particular.

A. Federal Burecaucracies as Formal Institutions

Institutions have been conceptualized in various ways,
ranging from macroscopic approaches, as in Gerth & Mills'

!l]

encompass "sets of particularized practices" which have gathered

classification cf "institutional orders to definitions which
around a dominant interest ("the Olympic games," "trial by
jury"). Federal) agencies clearly meet such specifications, both
as extensions of the political structure of the nation and as
durable expressions of collective and/or special group interests.
In addition, federal agencies are bureaucracies, character-

ised generally not only by the elements commonly viewed as
institutional prerequisites,2 but also typified by the formal

and hierarchial interactions of large numbers of individuals

3

who perform structur-d organizational roles. Thus they are

formal institutions possessing the potential for significant
sustained impact upon the human lives they touch.

B. Racism as an Institutional Phenomenon

Three distinct yet inter-related components constitute the
complex phenomenon known as racism. Fanon, Sartre, Kovel and
Memmi have been among those who have explored the psyche of the
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individual racist, a subject which will not be treated in

depth here. Nor does space permit a comprehensive analysis of
the ideological ("cultural") dimension of racism as examined by
Van den Berghe, Kelsey, Bastide and Jones. It is rather the
institutional aspect of racism that primarily concerns us, the
process through which the phenomenon becomes a part of the
underpinnings of a culture.

Of course, the role of individuals can hardly be ignored,
for racism is essentially created from the interplay between
individuals and institutions to which they have access. It
can never be forgotten that racism is a matter of choice, made
by those who have power to impose their will. 7The deliberateness
with which such choices are made is illustrated by the piecemeal
construction in the seventeenth century of the ediface of
slave;y in the colonies of the New World, which was facilitated
and shaped by the interaction of the settlers' racial predi-
lections, their perceived economic opportunities and their
acvess to political institutions. ‘

Nor does the symbiotic relationship end once racism is
entrenched. The phenomenon is maintained by individuals who
derive real or perceived henefits from its impact.S Victims of
unmanageable inner conflicts and personal insecurities also
play key roles as "truc believers" and apostles for the cause.
Racism is further sustained by those who lend their prestige and
talents to its rationalization and popularization.6 And clearly,
if racism is to be eradicated, the action of individuals will be
responsible for its demise.7

But the process of institutionalization also serves to
limit options for such individual action. Once racism is
expressed through institutions, individual biases become "group
habit" as values, relationships and behaviors are standardized
and sanctioned. Thus, institutions ultimately offer a framework
of meanings and values which is all the average man has avail-
able for making choices in all aspects of his life.8 Baron
describes the process in this fashion:

Maintenance of the basic racial controls is now
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less dependent upcn specific dlscriminatory decisions.
Such behavior has become so well institutionalized

that the individual generally does not have to exercise
a choice to operate in a racist manner. The rules

and procedures of the large organizations (institutions)
have alrcady prestructured the choice. The individual
only has to conform to the operating norms of the
organization and the institution will do the discri-
minating for him.9

It is this process which occasions the description of racism
as "unintentional." That is not to say that there avre not
numerous instances of overt racism in modern America. There
can be little question that the rules continue to function
differently for certain minority groups as they seek access to
schools, neighborhoods, lending institutions or political
office. But as the institution becomes identified (ith the
culture, embodying "the virtue, wisdom and tradition of a group
or race,"]0 racism also serves as an unseen filter, screening
reality in accordance with unconscious standards of "normalcy"
and "order," which are defined in racial terms.

How then, once becoming "invisible" in this manner, can
the effects of racism be identified? The construct of "in-
direct institutional subordination because of color" (or
"institutional subordination"), amplified by Anthony Downs
provides a useful tool for objective analysis.,

Institutional subordination is placing or keeping
persons in a position or status of inferiority

by means of attitudes, actions, or institutional
structures which do not use color itself as the
subordinating mechanism, but instead use other
mechanisms indirectly related to color.]]

Racism's impact then is determined by results, not by intent.
Accordingly, if in a given society, racial groups are predic-
tably stratified in an inferior position on the social scale,
racism has permeated a nation's institutions. In such a
circumstance, racial minorities will receive a much smaller
share of what society has to offer than would be the case if
race were not a determining factor.

There is of course an alternative explanation for the
presence of racial inequality in a society. It is hardly a
new assumption that racial groups are inherently inferior and
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that their subordinated position and status simply reflect that
reality. It is this belief in fact that was responsible for the
imposition of racism from the outset, and for its overt expression
over three hundred yecars of American history. But the accep~
tance of such a view in twentieth cnetury America has critical
implications for the reassessment of the nation's founding
principles. For the social analyst can hardly escape the
question of the applicability of standards of morality and
equity. Compensatory action, in the form of mechanisms to
produce proportional representation of minorities in various
aspects of American life in which they are presently under-
represented, has been proposed as the chief means of redressing
the present inequitable imbalance in access, opportunity and
resources ahong racial groups. Those who eschew such an approach
have yet to demonstrate on the one hand, how equity can be
achieved through the "business as usual" operation of existing
institutional rules and procedures which continue to have
subordinating results. Conversely, they have yet to provide a
convincing explanation why equity and justice are not desirable
in theAmerican Republic or how racial stratification can continue
to be sanctioned ir a nation dedicated at least theoretically to
the belief that all men are created equal.

C. Institutional Racism and Federal Programming

A result-oriented interpretation of institutional racism
leads inevitably to a concern about society's overall perfor-
mance as measured in benefits inade available to different racial
groups. "This...concern focuses primarily on the equity perfor-
~mance of the economic engine of society as well as on various
major institutions, the equity consequences of the political and
social organizational rules of society, and the equity impact
of our public program decisions."]2

In order to provide a framework for assessing societal
consequences for minorities, key aspects of public programming
are defined in this section. Then, drawiny [toum previous
theoretical discussions, the influence of racism upon these key



-5a

decision points is assessed. Finally, the strengths and
limitations of e¢xisting concepts for the description and
evaluation of positive and negative consequences of public
programming are examined as a prelude to the formulation from
the perspective of minority groups of a more comprehensive and
relevant evaluative approach,

1. what is Programming?

One of the risks encountered by theorists as they attempt
to describe and conceptualize the functions of organizations is
the possibility of failing to capture the dynamism of real
world processes and interactions.

One can distinguish for example, as Litchfield appears
to do, precisely between the making of decisions which are
reflected in policies and the activity designed to implement

13

decisions or programming. Or programming can be conceptualized

more broadly and realistically to encompass a range of activities

14 For

in which decision-making plays an essential role.
purposes of this study, federal programming is defined as the
operationalization of broad policy, i.e. the administrative
processes through which federal resources are mobilized for the
accomplishment of specified goals and objectives. Prograimning
then involves all activities occurring in time between the
articulation of general goals and objectives as broad policy
guidelines and the delivery of the end products of that enunci-
ated policy to recipients.]5 ,

Clearly, following this formulation, decision-making takes
place not just initially but throughout the operationalization
process. Accordingly, the following have been identified as
decision-making junctures of particular significance. Not
coincidentally, as shall be demonstrated, these key processes
of consequence are also areas of particular vulnerability to

racism's direct and indirect effects.

2. Critical Programming Processes




a) Policy Formulation

The intricacies and nuances of policy-making are deserving
of separate congsideration and in fact are treated fully in a
chapter elsewhere in this volume., We are not dealing however
with a one~time process which is isolated to a particular set
of circumstances. Governmental policy can originate for
example in various ways - in the legislative sphere as the
result of the enactment of statutes, and in the private sphere,
as the result of the activities of a variety of special interest
groups. However, the major source of policy formulation is the
executive branch, conducted by appointed and career public

15&

servants, Emmerich's discussion of the piocess is instructive:

...the high government official must have the
statutory mind. An important element of his job
consists of formulating with precision the often
vague purpose expressed in authorizing legislation.
The complex and technical content of modern legis-
lation is delegated to the executive branch. Every
executive agency is, therefore, quasi-legislative
in nature.]

Policy formulation as a programming activity becomes then the
translation of general policy guidelines in operational terms.
There are several steps involved: problem definition, the
selection of available options, and the making of policy choices,
i.e., the delineation of program goals and objectives.

1. Problem Definition

Whether one defines this phase as "the identification of

w17 or the perception of

situations or ills to move away from
"some blockage of purposeful act:ivity"]8 there is little dis-
agreement among organizational theorists that "detecting the
problem is as important as finding the answer." Drucker in
fact goes on to say: "the most common source of mistakes in
management decisions is the emphasis on finding the right
answer rather than the right question....The first job in
decision-making is therefore to find the real problem and to

define it,")?
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2. Search for Alternatives

Just as there are alternative problem statements, there are
also alternative ways of resolving problems once identified.
"In either case the choosing is a process of resolving conflicts
among conflicting considerations, people, or groups."20
Anthony Downs, in a detailed theoretical analysis of
bureaucratic dacision-making, notes various factors which
impinge upon the search of alternatives, amonc¢ ithem the decision-
makers own biascs and perceptions of self-interest, the pressure
of time, the number of persons brought into the decision-
making process, and the diversity of their views.21
observes the strong pull of the "customary" in limiting the
variety of options available as policy alternatives.22 However,
sophisticated search activity can also involve the utilization

of a number of techniques to expand the range of options available,
' 23 24

Grose also

including planninyg, program analysis and research, demon-

stration and evaluation activity.

3. The Choice

Clearly, both the earlier processes of problem definition
and statement and the search for alternatives contribute to the
delineation of policy choices. Ideally, an integration of
conflicting values, as reflected in the different alternatives
under consideration, has been achieved in this final stage of
policy formulation. However, most decision-makers, in bureau-
cracies in particular, do not arrive at such "decisive turning
points" but rather make "incremental" choices in accordance with
shifting values and objectives. The results of these choices
are reflected in programmatic goals and objectives, however, and
thus are worthy of scrutiny in the sense that they may represent
a commitment to further sequences of action and may limit or

determine the nature of future alternatives.25

b) Planning

Just as planning often plays an important role in the
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policy formulation phase, it is also a key step in the
actualization of that policy once it has been sufficiently
concretized to permit follow-up action, Various options are
available. The policy may be so explicit and time pressures so
severe that "line" administrators themselves devise plans for
immediate implementation, as was the case in the Office of
Economic Opportunity in 1965. The more typical solution,
however, is to establish specialized planning positions or
planning units to which the development of short~ and/or long-
range programming blueprints may be entrusted. These may be a
staff, intra~ or inter-agency task forces, ad hoc panels,
commissions, consultants or outside contractors.

The importance of planners can be easily overestimated.
As Gross has noted, planning "often yields plans that can never
be activated or that scrve as obstacles to or even substitutes

26 There is also considerable documentation of

for action.,"”
the resistance of planning specialists encountered from line

administrators, But that resisance is also testimony to the
potential of planning as a significant programming activity,

which can result in justifications for the allocation of

. 7
programming resources, 2

c¢) Organization

"If any thesis emerges from the previous chapters, it is
that in the choice of institutional types and structural
arrangements we are making decisions with significant political
’ implications.”28 Seidman's concluding observation in Politics,
Position and Power emphatically underscores the importance of

organization as a subject of analytical interest. Schneier not

only concurs, but further conceptualizes organizations and
structures as mobilizations of bias, "products of previous group

struggles."29

Procedural rules too "are products of the political process.

Generally conservatively biased and favoring the status quo,
"they are almost never neutral in their application."31 Schmid

30



9w

attests to the significance of government rules in particular,
noting that rulemaking as well as expenditure decisions have
32 Thus,
decision-making regarding bureaucratic organization, structure
and rules clearly has implications for programming activities

similar resource allocation and equity effects,

and conseguences.

d) Budgeting

There is no more compelling testimony to the significance
of budgeting as a key programming process than the widespread
adoption of the tools and techniques of the Planning Programming
Budgeting System (PPB).33 Similarly, the status enjoyed by the
Director of the Bureau of the Budget and the Chairman of the
Council of Economic Advisors as primus inter pares in relation
to the heads of other executive departments,34 is a further indi-
cation of the significance of the allocation of governmental

budgetary resources as a programming activity. In short,

budgets are significant program documents which not only reflect

35

program choices previously made, but also serve to constrain

the range of programming alternativez available in the future.36

e) Staffing

The key role of the individual in shaping programmatic
decisions can hardly be disputed. The following propositions
would appear to be axiomatic:

Every (bureaucratic} official is significantly moti-
vated by his own self-interest even when acting in a
purely official capacity.37

Each official is biased in favor of those policies or
actions that advance his own interests or the programs
he activates, and against those that injure ox simply
fail to advance those interestis or programc.

While constant in basic structure, the administrative
process will vary in important aspects, depending upon
the personality of the persons performing it,39
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It is clear moreover that the more highly placed an indivi-
dual is in a hlerarchical structure of formal authority (e.g.,
bureaucracies) the more able he is to make decisions of signi-
ficance, which shape the direction and influence the outcome
of programming activities, However, not all emphasis should bhe
placed, when assessing bureaucracies, upon those who occupy top
positions of leadership. The conceptualization of the decision-
making process as one ot "disjointed incrementalism" clearly
suggests the need to assess the role of individuals who
participate at various organizational levels.

Braybrooke and Lindloom.write:

Where a decision affecting an incremental change does
indeed seem to fall within a recognized competence -
rather than to depend largely on imponderables or
preferences -~ the decision is often delegated to a
specialized group; engineers, economists, physicians,
accountants -~ or one or another subgroup of that very
large and internally differentiated group of experts
on small policy decisions, the public administrators.
We can say, therefore, that for decisions of the
second quadrant, the decision-maker is typically not
at the highest levels of the government bureaucrac%
and may be a professional specialist of some sort. 0

Results of an intriguing study of the communication networks
operating in the offices of city managers in North Carolina also
bear out the influence of those subordinates who have access to
the official in charge.4] Formulae have also been devised to
show that as the result of distortion and "authority leakage,"
only little over one-half of what the organization does at
lower levels will be aimed at accomplishing the "leader's"
original goals.42
Yet another aspect of the staffing question bears mention.
Decentralization of decision-making is inevitable, given the
number and diversity of day~-to-day decisions required by recent
social legislation. There is no guarantee however that decision-
makers in decentralized public programs are prepared to act in
ways that are consistent with overall programs, plans and
objectives. Indeed, without incentives, commonality of action
can hardly be guaranteed.43 Thus, an assessment of the activities

of staff in decentralized locations to whom decision-making
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authority has heen delegated also constitutes an important
aspect of any programming analysis. Finally, the activity of
certain groups and individuals who carry public responsibility,
can be considered as adjunt staffing activity. Consultants,
"paer group review pancls," advisory councils and outside
contractors, whose inputs are requested and considered before
decisions are finalized, thus may well be viewed as important
participants in the programming process.

f) Communication

There are various ways to conceptualize communications as
a programming activity. Horland for example has focused attention
on "cues," responses to them and the laws and principles governing

44 Others have classified communication

their interaction.
processes by distinguishing "formal," "subformal" and "personal"
aspects,45 or have assessed bureaucratic aspects such as
communication costs, distortion and antidistortion factors.46
Whatever the approach, heowever, there would appear to be general
agreement with the proposition that: "The effectiveness of a
programmed decision will vary with the extent to which it is

communicated to those of whom action is required."47

g) Research and Demonstratic:

We have noted that inputs from research activity may well
be of significance in the policy formulation and planning
processes. Research techniques are also increasingly used in
evaluation as that activity becomes more systemitized. In
fact, this proyram area is of such importance that it has been
assessed in depth elsewhere in this volume. It is clear then
that research and demonstration activities are no longer
confined to the recesscs of academia and are seen as having an
increasingly significant impact upon the full range of federal
programming activities. Bonnen, noting that investment in this
area is believed to have a great deal to do with the distribution
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of future economic growth, functionally and by area, has cited
the need to analyze the "distributional consequencas" from
public support of research and demonstration activity.48
Indeed, a federal official has further substantiated the
importance of research in programming by calling for a series
of action steps to counter negative by-products resulting from

the over~involvement of researchers in federal policy formu-
. 49
lation.

1) Evaluations

Evaluation as a "phase in systematic program development"so

has been given increasing importance by administrators and
legislators alike in recent years, as is indicated by the
escalating popularity of the PPB System in the federal government
and the increasing number of provisions for regular evaluation
required in pending bills and enacted statutes. Expectations

for this programming activity are high, as former Secretary of
HEW, Robert Finch, has verified:

Evaluation is a recessary foundation for effective
implementation and judicious modification of our
existing programs. At this point, evaluation is
probably more important than the addition of new

laws to an already extensive list of educational
statutes....Evaluation will provide the information
We raquire to strengthen weak programs, fully support
effective programs, and drop those which are not
fulfilling the objectives intended by the Congress
when the programs were originally enacted.5l

Although a review of the literature reveals numerous
definitions, the following operational description will serve to
clarify some of the distinguishing characteristics of evaluation
as a separate programming activity:

Evaluation (1) assesses the effectiveness of an
ongoing program in achieving 1its objectives, (2}
relies on the principles of research design to distin-
guish a program's effects from those of other forces
working in a situation, and (3) aims at program
improvement through a modification of current oper-
ations...5

Evaluation is seen as normally following implementation and
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ideally is the activity that links program operations to the
planning of future programs and policies.53 Some authors have
noted however that certain evaluation activities, e.g., the
clarification of program goals and objectives, must occur
during the policy formulation and planning stages, if subsequent
evaluation is to prove worthwhile. Others have observed moreover
that the question of sponsorship of evaluation is critical in
determining whose interests are actually served by evaluative
efforts.54

Despite the near universal acknowledgement of evaluaﬁion's
potential impact, there is also widespread agreement that its role
in actually influencing decision-making has been minimal to date.

"The recent literature is unanimous in announcing the general
failure to affect decision-making in a significant way."55
Yet, while acknowledging the problems which serve to limit the
applicability of evaluative techniques, others have maintained
that some of these difficulties are not only remediable, but
that the results of even imperfect evaluation could improve

56 Hence, we conclude that

decisions currently being made.
evaluation remains an actual and potentially significant
programming activity which must be assessed carefully for its

implications and consequences.

i) Grants and Contracting

Whether one hails it as a favorable index of the trend

toward "reprivatization"57

or an ominous development which
warrants close scrutiny for its potentially négative effects
upon the governmental process,58 it is clear that the involve-
ment of private firms and ajencies in federal programming is a
significant activiiy, constituting as one author put it, one

of the principal procedures for legitimation in this society.59
Indeed, public/private sector arrangements represent such a
large share of the national budget (estimated at over $100
billion), that they may well constitute another branch of

government, operating according to its own rules and procedures.
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This activity is distinguished here because the outputs of
grants and contracts let by federal bureaucracies have potential
for impinging upon each of the other key programming processes
identified in this section. Thus, the identity of grantees
and contractors and the cohsequences of their involvehent in
relation to both federal agency goals and objectives and the
general public welfare is a matter of critical programming
importance.

3. The Impact of Instituticnal Racism on Programming Processes

To turn again to our central thesis, how then does
institutional racism actually impact upon these key nrogramming
processes? The values which individuals bring to decision-
making provide one important vehicle for racism's influence.
Burcaucratic practices and procedures which reflect and/or are
influenced by the effects of overtly racist practices in the
past represent another. Through either or a combination of both,
decisions at every programming level can have disproportionate
results for minority groups.

a) The Role of Values in Programming

It was John Dewey who observed in 1910 that: "We do not
approach any problem with a wholly naive or virgin mind; we
approach it with certain acquired habitual modes of understan-
ding, with a certain store of previously evolved meanings, or at
n60 Values

and perceptions then clearly condition problem definitions,6l
62

least of experiences for which meaning may be educed.

in preselecting the range of available policy alternatives
and determining the nature of the final policy choices.63 Myrdal
has also underscored the role values play in research and
analysis64 and Caro has noted that evaluation too may be based

65 What remains

upon a wide range of value perspectives,
then is to demonstrate to what extent racism impinges upon the

unofficial agendas of decision-makers at various levels as they
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play their respective roles.

b) Racism's Value Consequences

Other authors have traced the process through which racism
becomes ideology in a given society, as patterns of behavior
which result in the subordination of certain racial groups are
rationalized through a network of values, beliefs and pseudo-
scientific theories which are then propagated and popularized
through institutions. We have observed moreover that such
values and beliefs, once the institutionalization of racism is
complete, are transmitted without conscious effort and are
absorbed often without knowledge by members of society.

What are some of the values which buttress racism's
existence? In America, a belief in the inherent superiority of
whites and the inferiority of non-whites is central to the
racist value system. Variations on this theme can exist.
Majority predominance and minority subordination may be viewed
as preordained, not only acceptable as a manifestation of
"order" but also beyond the control of individuals to alter.
“Whiteness" may also represent mainstream "normalcy;" "rlack~
ness" on the other hand, may be viewed as "deviance." Finally,
whiteness may be associated with approved "constructive" and
"self-reliant" behavior for which the phrase "work ethic" is a
present-day catchword. Blackness on the other hand is identi-
fied with devalued behavioral patterns (dependency, poverty)
coded by "the welfare ethic" of recent phraseology.66

This discussion has important implications for any aspect
of the programming process in which values play a key role.
Given the nature of racism, members of the predominant racial
group, in a society in which the phenomenon exists, simply
cannot be expected under normal circumstances to view needs,
problems, proposed solutions, and goals and objectives from
the vantage point of groups who either consciously or uncon-
sciously they consider inferior. It is on this basis that
minority groups lay claim to representation in the decision-
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making procegses which have effects upon their lives.

There are other ways in which racism impacts upon the
decision-making process, if more indirectly. The process of
institutionalization acts to codify inherited patterns of
organizational interaction so that clientele or constituency
relationships with bureaucratic agents or representatives are
set; definite patterns of communication exist; "new problems"
will be viewed in a particular way.67 Racism has deprived minor-
ity groups of access to bureaucracies in the past and has
rendered them relatively powerless in contrast to the majority
group. Thus, it is clear that their concerns are less likely
to be considered, as problems are defined and alternative
solutions are assessed. Not only is policy output affected
accordingly,68 but policy benefits are likely tc¢ be dispropor-
tionately allocated. Nor is it likely that this "access
imhalance” will be overcome without a commitment on the part of
bureaucrats at each key point in the programming process to
make conscious decisions that will have that result.

To summarize then, racism can impact upon prograrmming
decisions, through commission, i.e., thrcugh the influence of

racist values and "mind-sets" which work to the disadvantage of
minority groups. In addition, institutional subordination can
result in the impact of racism through omission, i.e., the
neglect of minority group concerns as the result of the
"invisibility" of minority grxoup interests in the "give and take"
of the bureaucractic decision-making process.

As a next step in developing the theoretical framework for
this analysis,'we move now to identify these interests and to
understand how federal programming can impact upon them, both

positively and negatively.

D. The Consequences of Federal Programming

The real significance of federal programming is meas:red
by its consequences for the public as a whole and for "intended
beneficiaries" in particular. In this section, standard
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conceptualizations of programming consequences will be explored
~as a prelude to the development of more comprehensive perfor-

mance criteria for federal programs directed at minority groups.

1. Positive Programming Consequences: Benefits

With the advent of program analysis and evaluation,
budgeting systems, the terms and techniques of economics have
grown in importance and significance. One such concept is
"benefit," defined within the context of the present discussion
as a government produced economic good, where good is defined
broadly to include all things tangible and intangible (e.g.,
services) which individuals desire.69 Benefits are categorized
in various ways. Some are expected, some are not. Some are
manifest, others are latent. Certain benefits have short-run
effects, others have long~run implications. Some are marketed,
divisible and measurable while others are none of these.7° And
there are admittedly certain benefits which are not discoverable.
A workable schema for the categorization of benefits,72 which
will suit our purposes, is the following:

71

Primary Benefits: intended program outputs (products
or servicesg), the value of which is determined to
exceed the associated costs.

Secondary Benefits: unintended program outputs
(positive "spillovers" or "externalities"), which
are determined ... be beneficial (e.g., increased
incomes as the result of primary health benefits).

Intangible Benefits: indivisible, intangible program
outputs which are not readily isolated, but which
are determined to be beneficial (e.g., national security).

2. Negative Programming Consequences: Costs

"Costs," broadly defined, "are any unfavorable consequences

of government action.“73

In specific economic terms, costs
represent the value of program inputs or resources - present and
future, which are diverted for a given program purpose from

other uses. There are other kinds of costs however. Analysts
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have concluded that negative "externalities" (i.e. the
counterpart of "secondary benefits" defined above), a term
which is most frequently applied to the negative spill-over
effects resulting fomr technological advances, often represent
staggering costs, which must also be calculated in any cost/
benefit analysis.74
Another category of "cost" which has particular relevance
to our discussion, has been advanced as a concept by James Bonnen.
"Perverse distributional consequences" are effects of public
progranms originally intended to fulfill equity objectives for
particular beneficiaries, which in fact have become "perverse
when measured against current equity standards or even the
program's original purpose."75
A related concept is "disincentive," i.e., a programming
consequence which has the opposite effect upon motivation,

determination and action than was originally intended. %

3. Benefits and Costs: Problems in Application

In assessing programming consequences, the difficulty lies
not in the conceptualization of costs and benefits but in their
utilization as evaluation tools. "Traditionally," writes
Wholey in an assessment of federal evaluation activities, "the
federal government has been much more concerned with the
efficiency of its programs than with their negative and positive

effects."77

A major difficulty has been the lack of specificity
of program objectives78 - a prerequisite if program outputs
rather than inputs are to be emphasized.79 The "state of the
measurement art" has also represented a stumbling block, a fact
acknowledged by the Bureau of the Budget:

Valid measurement of the end-product output may be
more or less difficult in various organizations and
in some instances, especially where the nature,

quality, and purpose of output undergo rapid change,
or where the output is otherwise undefinable or 80
non-homogeneous, it may be practically impossible.

Andther critical problem is the lack of comprehensive data.
"A conscientious cost-benefit study...cannot ignore any spill-
Q@  over effect, positive or negative, that is of social concern."
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But, as observers have noted, in the government, "side effects
have received little attention from program managers or policy-

makers."82 Bonnen, describing our state of knowledge concerning

programming consequences as "frankly pitiful,” cites the need
for information in the following categories in order to fill
major theoretical and data gaps:

For Benefits: (1) who should benefit? (2) who actually
benefits? (3) how much sre the total benetfits of the
program? (4) what is the distribution of program
benefits? (5) what is the current distribution of
incomes and assets among beneficiaries {actual and
potential)?

For Costs: (6) who should pay the program costs? (7)
who actually does pay the costs? (8) what are the
total program costs? (9) how are program costs
distributed? (10) what is the current distribution
of incomes and assets among actual and potential
burdened groups?83

Finally, the question of value perspective in assessing
program outputs or consequences is of critical importance,
Even if benefits or costs are measurable, the process of their
valuation involves subjective standards and judgements. It is
for this reason that some have recommended that several
outcome measures be utilized in evaluating program results,

including those proposed by "loyal opponents."84

Bonnen too
has observed that considerations of equity, "a value judgement
made by society about what is fair and equitable," lie at the
heart of conflicts over what the distributions of program bene-
fits are and should be. In remarking on the inescapability

of value judgements, he concludes: "...our responsibility

in analyzing public programs does not end with the goal of
efficiency and its measurement in a benefit-cost ratio,

Indeed, efficiency and equity are frequently (sic) intertwined

analytically as well as in social policy."85

E. Federal Programming and Minority Group Equity

We turn now to a discussion of the role of racial minorities
as interest groups, for the purpose of developing guidelines for
the evaluation of federal programming consiequences from the
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minority perspective. To be sure, there has been so little
substantive research done in this area, that the propositions
advanced can only be considered as hypotheses which mugst be
tested., Yet there is much to warrant their further investi-
gation,

Federal resources are not unlimited.

With the danger of increasing strain on the system

of international order and on the system of social
order at home, it becomes a question of national
survival as to now effectively the U. S. government
utilizes its resources nationally and internationally.

86
Clearly, efficiency would be served by a rational assessment of
actual programming consequencés to determine whether intended
benefits were realized or additional costs were incurred. In
addition, minority groups are often among the "intended
beneficiaries" of public programs. Much of the social legis-
lation of the past decade in fact was passed as a direct
response to the organized and spontaneous exoressions of
discontent and protest in Black and other minority communities.
Although these protests have been fcllowed by a recent period of
relative quiescence, a review of American history readily
confirms that racial inequality and injustice has been a
continuing disruptive force. And despite the passage of
legislation, minority groups remain subordinated today, as
measured by all important social indicators, whether unemploy -
ment rates, averadge family income per year,87 access to political,
economic and other institutions, or employment in federal
agencies.88 Thus, whether for reasons of efficiency, expedi-
ency, or concerns for justice and fair-play, it is clearly a
matter of sound policy to direct federal resources for the
amelioration of these inequities.

1. Positive Programming Consequences for Minority Groups

What then are positive programming consequences from the
perspective of minority groups? Several authors have provided
valuable theoretical contributions in this area. Based upon the
assumptions Coleman advances for example, positive programming
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consequences will result in the reduction of group deficits
and in the generation of group assets so that a distinct
subgroup in society "can come to gain power, either individu-
ally or as a group.," Power is defined by Coleman as "a
position In society having as much power over one's own life
and over community and national actions as do other citizens,
in short, a positior in society that makes real, rather than
potential, the power of each individual implied in a document
like the U. S, Constitution."89 Katznelson, in a provocative
essay entitled "Power in the Reformulation of Race Research,"
expands upon this theme in noting:

To assess a group's power capacity, it is necessary to
assess its assets which may be converted into power

(like consciousness, power may be actual or potential).
These assets or resources include money and status,

but the most important political assets are positional...
it is clear that to obtain the generalized capacity
called political power, a person or group must have
access to the resources of positions of political
control,90

S. M. Miller and Pamela Roby offer yet another but related
analysis from which desirable programming consequences can be
inferred:

We suggest that a minimum approach by government in
any society with significant inegualities must provide
for rising minimum levels, not only of (1) incomes,
(2) assets, and (3) basic services, but also of (4)
self~-respect and (5) opportunities for education and
social mobility and (6) participation in many forms of
decision-making.91

The two authors' six critical "dimensions of well-being" are
rather similar to Coleman's schema of assets which are the
prerequisites of group empowerment, including: community
cohesion,92 family resources, personal resources, legal and
legislative resources, economnic resources,93 and political
resources.

If then, based upon this analysis, equity for minority
groups is to be eventually achieved, it is clear that federal
programming activities must have as a consequence the develop-
ment and/or enhancement of these enabling resources. A
discussion of the actual conversion process, i. e., "the
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efficacy of various types of social action and social policy
toward erasing minority group deficits" lies beyond the scope
24 The foregoing discussion does suggest however
that the following federal programming activities will have

of this paper.

resource-building consequences in minority communities:

a) Activities which make possible the formulation and
transmission of values which foster feelings of self-worth,
in-group cooperation, locus or "destiny control"95 and individual
and collective achievement.

b) Activities which will result in an increase in individual
resources (personal, financial, etc.).

c) Activities which will result in the development and/or
the strengthening of "infrastructures.“96

d) Activities which will facilitate the establishment
and/or strengthening of alternative institutions designed,
administered, and controlled by minority groups.

e) Activities which will function to reduce racism's impact
in non~minority directed institutions,

£) Activities which will enhance group ability to reward
or sanction individuals in accordance with the requirements

of group self-interest.

| g) Activities which will increase the number of minority
decision~-makers functioning within political, economic and
legal institutions. ,

h) Activities which will increase group access to political,
economic and legal institutions.

i) Activities which will result in the delivery of needed
and relevant services (i.e. which facilitate resource develop-

ment) .

2. Negative Programming Consequences for Minority Groups

Just as it is importart to identify positive programming
consequences from the minority perspective, it is equally
necessary to conceptualize and describe potentially negative
effects. With acceptance of the premises articulated in the
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previous section, an appropriate definition becomes the
following: Negative consequences of federal programs are
those'progggmroutputs which maintain minority group subordi-
nation and powerlessness within their soclietal context.
Various aspects of this definition require further elaboration.
The emphasis upon "subordination" and "context" reflects a
concern to avoid the confusion endemic to such a discussion.
For programs which result in "progress" fo. minority groups,
oftev use as benchmarks for comparison, not the current
pos.tion of the majority, but rather the prior status of the
minority gor whom "progress" is being claimed., This fixation

ignores the simultaneous change in pusition of the majority
group over time, and accordingly, the fact that the subordinated
status of the minority in relation to the majority remains
essentially unchanged. Thus, in a critique of this customary
analytical approach Fein concludes:

Though the gains are large relative to where an
earlier generation of Negroes stood, they are often
more limited if ti.e comparison is made of non-white
indicators relative to those of whites. In such
comparisons (for example, income) we often find that
the differential between whites and non-whites has
been widening in recent years.91

Similar confusion arises when analysts attempt to assess
the position of minority groups relative to that of members
of those groups who are located in other societal settings.
Thus, in comparison to all cther Blacks throughout the world,
Blacks in the United States are seen as fortunate, since they
are clearly the most healthy, the best educated and the most
economically advantaged. Both analytical approaches however
reflect an acceptance of premises which have been heavily
tinged with racist assumptions., For to maintain that the
role and place of minorities in a society, which claims to
accept them as citizens of equal standing, is so unique that
a different set of standards should be used to assess the
guality of their participation, is to view inequalities
founded‘upon race as appropriate and acceptable.

What must also e faced is that federal programs may also
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contribute to the deterioration of minority group status.

The ravages of urban renewal projects and the impact upon

family life of inhumane welfare regulations which in effect
force fathers from their own homes in order to qualify for
assistance are two well documented and publicized examples. But
there are more subtle means as well. For example, unreal expec-
tations attached tco certain federal programs and policies can
have a devastating effect upon minority group status. To
illustrate, the annual budget of the so-called "War on Poverty"
has never approached one-tenth of the annual appropriations
allocated for the real war simultaneously being waged in Vietnam.
Yet the "failure" of that limited effort to "eliminate poverty"
has not only been used as justification for the cynicism ang
punitiveness regarding the economically disadvantaged so
evident in public discussions and decision-making today, but

has also had a debilitating effect upon the "intended benefi-
ciaries" themselves. Consequently, despite the fact that many
such programs were neither equipped nor intended to succeed,98
the perception and internalization of "failure" have clearly
affected individual and group morale, community cohegiveness,

- and ability to mount resources so that earlier gains in minority
power and influence have been negatively affected. It is for
these reasons that Ryan, in a searing commentary, makes the
following observation:

I have now come to believe that the ideology of
Blaming the Victim so distorts and disorients the
thinking of the average concerned citizen that it
becomes a primary barrier to effective social change.
And, further, I believe that the injustices and
inequalities in American life can never be under-
stood (and therefore, can never be eliminated) until
that ideology is exposed and destroyed.99

In addition, the customary processes and procedures of bureau-
cratic administration itself may well result in the intensifi-
cation of minority group powerlessness. An official of the U. S,
Civil Rights Commission has described the problem in the following
way !

While each government's program may be actually or
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potentially useful, their method of administration
requires the ghetoo resident to be a recipient. As
a recipient he is powerless. Regardless of the
government's intent or the potential benefits {he
government. may be dispensing, the ghetto resident's
sense of powerlessness is often reconfirmed. He is
frequently overwhelmed by government representatives
who are, in fact, determining his future when the
heart of his problem is the need to determine his own
future. He is often unwilling or unable to respond
to the potential benefits of the program because he
lacks the foundation for achieving a sense of self-
determination.100

To summarize, federal programs which fail to address the
realities of social stratification and power relationships,
which lack equitable and attainable objectives, which ignore
the need for viable feedback mechanisms and provide few oppor-
tunities for self-determination may well result in negative
programming consequences which far outweight intended benefits.

On the basis of this discussion, we therefore hypothesize
that there are federal programming activities which may only
intensify for minority groups the problems which institutional
racism has helped to produce. Accordingly, the listing below
suggests targets for further research and analysis, the results
of which could have significant implications for the formulation
of future federal policies and programs:

a) Activities which serve to perpetuate values which are
detrimental to minority group empowerment (e.g., cultural
inferiority, negative self-concept, ultra-individualism, the
appropriateness of economic exploitation).

b) Activities which foster individual and group dependency.

c) Activities which are based upon misstatements of minority
group problems and hence allocate fuinds for nonessential or even
detrimental purposes.,

d) Activities which strengthen majority-controlled institu-
tions at the expense of the development of minority institutional
alternatives.

e) Activities which foster group divisiveness.

f£) Activities which weaken existing minority institutions.

g) Activities which rely upon or reinforce institutional
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practices and procedtres which have inequitable results for
minority groups.

F. Conclusion: Institutional Rac¢ism and Federal Proyramming

The foregoing discussion of definitions, concepts and
assumptions has had one majoyr purpose =~ to establish a theore-
tical framework to sbustantiate our central premise. That is,
it is urgently necessary to develop an approach for assessing
federal programs from the minority perspective which will:

1} Incorporate equity as a basic value, i.e. assume the
premise that the federal government has a responsibility for
assuring that federal power and resources are used to the fullest
extent possible to achieve equity among different societal
interests,

2) Expand pcevailing conceptualizations of '"costs" and
"benefits" to encompass indices for the measurement and assess-
ment of externalities, intangible benefits and "perverse
distributional consequences," |

3) Improve the data base coﬁcerning the consequences both
positive and negative, of federal programming activities for
minorities as specific target groups.

4) Assess key bureaucratic decision-making activities,
both for their implications for minority groups and for the
extent to which institutional racism has influenced decision-
making outcomnes.

5) Recognize that institutional racism has resulted in the
subordination of certain racial groups in the American context,
and as an institutionalized phenomenon, without conscious
efforts to redress conditions of minority powerlessness, racism
will impact through institutions to the continuing detriment of
those groups. '

Having laid this theoretical groundwork, we turn now to
the application of these findings in an assessment of federal
child development programming. Given the nature of this
investigation, culminating in preliminary document or "position
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paper," there will be no effort to undertake a comprehensive
examination of the full range of federal child development
activities which exist. Alternatively, as the result of a
preliminary data-gathering effort, those activities will be
summarized and suggested focal points for inguiry will be
spotlightad for further regearch and analysis, Only in assessing
the Office of Child Development, the sponsor of this study, will
there be an attempt to provide a more detailed assessment,

although here too observations are to be considered preliminary
and hence, deserving of more extended exploration,

II. Child Development Programming in the Federal Government:

A Preliminary Assessment

A. An Agency-Wide Analysis

In the second phase of the investigation of federal
programming, an effort was made to identify the full range of
child development activities supported in whole or in part by
the federal government which actually or potentially impact
upon minority groups. To facilitate understanding, program
activities have bean divided into the following categories.l

1) birect Services

Federal programs which provide direct support for the
delivery of day care/child development services for children

0-6 on an ongoing or semipermanent basis.2

2) Research and Demonstration

Federal programs which support day care/child development
and rclated activities for research and demonstration purposes.

i

3) Ancillary Services

Federal programs which may directly support certain



activities and/or aspects of child developmenti and related
projects if these activities also contribute to other specified

federal program goals and objectives,

4) Contextual Support

Federal programs which may support certain child develop-~
ment/day care projects or project activities within the context
of broader program efforts,

5) Tangential Involvement

Federal or federally supported programs which have the
potential for tangential effects upon child development/day
care programs, specific projects and/or related activities.

In view of the nature of this investigation as a prelimi-
nary effort, fuller descriptions are provided for only those
programs in the first two categories, which together constitute
the largest allocation of federal resources for child develop-
ment and related activities. In a follow-up study of longer
duration and wider scope, it is anticipated that a thorough-
going analysis would be made of each of the programs in the
other three categories as well. (See Appendix A for program
descriptions.)

Methodology

The ouiline which appears as Appendix B was used as a data
collection guide for this effort. Information was gathered
through interviews with program personnel and through written
material made available by individual agencies. Several
difficulties were encountered in the course of this phase of
the investigation. First, the timing of data gathering: July
1, 1972 through August 30, 1972 coincided with the vacation
months and thus, interviews with the most knowledgeable personnel
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in selected agencies were often difficult to secure. In
addition, cooperation among resource persons varied, depending
upon their reactions to the purpose of the study. In that
regard, minority interviews were universally more cooperative
than non-minority subjects. Third, most persons interviewed
were knowledgeable about only one aspect of the program in ques-
tion so that multiple interviews in one agency would have to
have been arranged in order to collect all of the data required.
Finally, the time allocated to the total investigation was
entirely too limited to allow for a comprehensive data
gathering effort.

Summary of Findings

Two key questions arise from the theoretical concepts and
assumptions outlined in the first section of this chapter.
First, as the result of the survey, how does institutional
racism affect key programming processes in agencies which
sponsor child development activities? Second, are the conse-
quences of federal child developnment programs equitable and
beneficial for minority groups? The findings summarized
below can only be considered tentative responses to these
queries. They suggest however areas in which further develop-
ment and application of theory, analytical constructs and-
evaluation methodologies are required in order to provide a
comprehensive assessment of minority participation in federal

program efforts.

1) Policy Formulation

Federal child development policies in the main reflect
little awareness of minority groups ac distinct cultural entities
which have special needs and warrant compensatory attention

2a
and concern.

Purpose and policy statements reviewed reflect
a concern for eguity for the handicapped and even geographic
regions. There are of course frequent references to the

"disadvantaged," the "deprived" and the "poor." But only in
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two instances3 has an awareness of ethnicity and the effect of
racism appeared to impact upon the policy formulation process,
with varying results when such policies have been implemented.
Nor do all minority groups appear to enjoy the same status in
federal agencies.4 There appears to be a particular reluctance,
in fact, to recognize minority groups, particularly the nation's
largest - the Black community, as distinct cultural entities
possessing individual life styles, languages, norms and values.
Thus, the statement of the "problem" which seems to guide
policy formulation in early childhood is nearly universally

seen as the inability of minority children and their families
6

5

not racism
and the skewed values and institutional practices it engenders.

to measure up to prevailing standards of normalcy,

Indeed, an analysis of active research grants of one agency
indicated that 61% of all studies relating to children and/or
their families sought to assess the causes and cures of sickness,
deficit and deviance among overwhelmingly minority subjects.
Accordingly, any "compensatory" policies are seen as remedying
not the imbalance of groups' resources and power which have
resulted from racism's effects but rather as "compensating"

for the individual deficiencies of minorities and the poor as
measured by white, middle-class values and standards.

It follows then the focus of most child development policies
is upon the individual, not his social context and the totality
of the environment which influences the growth and development
of children. There are some apparent exceptions as indicated
in the program summaries regarding Head Start and NIMH research
activity below. But there appears to be little translation of
those policies into guidelines which govern daily programming
activities. In the case of Head Start, for example, early
ir entions of Congress as expressed in the Economic Opportunity
Act to increase the capacity of groups and communities as well
as individuals to become self-sufficient have become so reinter-
preted that OCD now appears to stress parent education rather
than parent participation and has not called a National Parent
Conference since 1969. Moreover, despite stated policy concerns
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for the totality of the child's experience, only 12,3% of NIMH
research grants assessed in 1972 dealt with environmental
influences as compared to 87,7% which dealt with children and/or
their families in isolation,

Finally, it should be noted that only one minority represen-
tative in the agencies surveyed, as indicated by his organizatinal
status and actual authority, can potentially make a difference
in the policy formulation process concerning young children.7
Most child-related agencies exist as sub=-structures within
larger bureaucracies. None of those larger organizations
is headed by minority group members and as has been discussed
elsewhere, apparent positions of influence held by minorities
are clearly compromised by other organizational arrangements.

The implications of this discussion for our overall thesis
are clear. Not only are federal resources not targeted for
minority groups, but they are also not directed for maximum
group benefit. Hence it can be expected that federal child
development policy would have minimal effect upon the reduction
of racism's influence, since it is based upon a faulty analysis
of the problem and a limited range of policy alternatives.

2) Planning

Although little information could be gathered about actual
planning processes, it is clear that minorities in agencies which
sponsor child development programs are underrepresented in
formal policy planning roles. In few other organizational
units in fact is minority representation as minimal as in
program planning and evaluation offices. There are no minorities
represented in decision-making positions in such units and our
survey could identify only two minority professionals serving in
this capacity in all of the agencies surveyed. In addition,
only two agencies appeared to involve minorities and consumers
in any meaningful way in providing program feedback.8

Accordingly, program alternatives are generally not designed
to test hypotheses of interest to minority groups. Feedback from
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minority communities is lacking which could be incorporated as
policy guidelines are concretized, And long-range planning
commitments are made which rarely incorporate a sensitivity

to minority perceptions and needs, either in the present or

in the future.

3) Organization and Structure

Increasing numbers of child development/day care programs
have been decentralized in recent years, and it is expected
that the trend will accelerate in the future. Insufficient
data was collected to provide insight into the effects of
decentralization for minority communities. However, several
interviewers in national offices expressed a concern regarding
the underrepresentation of minorities at state levels in
particular and the responsiveness of state governments to the
needs of minority communities. Correspondingly, such moves to
decentralize have often resulted in the diminution of the
influence of minority decision-makers in national offices.

Another organizational practice which appears to have
negative effects upon minority participation is the legislatively
mandated role of review committees and Advisory Councils in
decision-making concerning research grants. In all such
committees and panels identified but one, the review committee
for the Center for the Study of Minority Group Mental Health
Programs (Minority Issues Center) in NIMH, the membership is
overwhelmingly white.9 In light of the earlier discussion of
the role of racism in decision-making in general and the chapter
elsewhere in this volume concerning racism's impact upon
research in particular, it is expected that the racial identi-
fication of panel members could indeed make a difference in
their ability to assess objectively the qualifications of the
researchers and their institutions, the questions under study
and the value of the efforts proposed. It is to be assumed
therefore that this institutional arranéement could be at least
partly responsible for the near total absence of minority



institutions and agencies among grant reciplents in those
agencies which rely upon such mechanisms,

Finally, some discussion of minority advocacy organiza-
tional structures is in order. The primary case in point is
the Minority Issues Center at NIMH although other centers also
exist, the activities of which may more indirectly impinge
upon child development programming., There is no question that
the Center at NIMH has been important as a means of focusing
attention upon minority issues within the agency and as a point
of access for minority groups. But there are clear indications
that such organizational arrangements are hardly panaceas for
nminority under-involvement in programming activities, First
the budget of the center, approximately $4.5 to $5 million
for FY 1973 for all minorities, for all age groups, covering
operational and program expenses, must be contrasted with an
overall budget for NIMH of $600 million, and approximately
$46.5 million provided in support of active NIMH research,
fellowship and training grants and contracts focusing upon
children and youth (0-25) alone in FY 1971,

In addition, since all grants involving minority investi-
gators and institutions are now routinely assigned to the
Minority Issues Center, awards to minorities by other units are
almost non-existent. A check of NIMH grants active as of
April 1972 concerning children and youth (0-25) showed that
three such awards were made to minority organizations or
institutions, out of a grand total of 361 amounting to nearly
$23 million,

The implications of this discussion are clear. To the
extent that the mere existence ¢f a minority advocacy office
becomes the rationalization for continued if not heightened
exclusionary practices on the part of other divisions and
bureaus, the cause of minority group equity is hardly served.
For activities which are truly compensatory should not only
result in strengthened advocacy activities but should also have
a sensitizing impact throughout the organjzational structure,
which is reflected in the equitable distribution of the full



range of agency benefits,

4) Budgeting

In many agencies surveyed, child development and related
programs which have been authorized and hold promise of signi-
ficant resource development among minority groups have been
limited by ninimal appropirations which allow for no expansion
of programs beyond ar initial select constituency (e.g., Head
Start).

In addition, in the research area, commitments to
multiple year funding, although important for institutional
development, have been made to those who had access and expertise
at the time programs were flrst initiated, so that minimal ‘
funding flexibility remains. This practice has clearly worked
to the disadvantage of minority groups who were not included
among initial grantees and thus have not had the benefit of
sustained funding (e.g., NCERD's research program). Thus, the
primary beneficiaries of many child development research programs
in particular remain the white "haves" rather than the minority
"have~nots."

Funding requirements for demonstration programs also often
work to the disadvantage of minority groups. Funding for these
activities is generally limited and not long-term. When agency
guidelines (e.g., BEH) require that project sponsors demonstrate
the ability to attract funding from other sources, minorities
are clearly put at a disadvantage. Similarly, more than one
respondent reported personal knowledge of successful minority-
sponsored programs which simply had to be abandoned after
initial demonstration funding was suspended, for there were no
resources for program continuation or replication.

Finally, the impending elimination of Title IV-A and B, of
the Social Security Act as amended, as an open-ended funding
source, virtually closes the primary avenue for the increased .
involvement of minorities as providers and recipients of chil<
development services in local communities. Not only does this
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action appear to violate the purposes of Title IV-B as originally
intended,lo but it also should have perverse consequences for
minority groups. In New York and the District of Columbia, the
action of Congress will probably precipitate the closing of
numerous day care centers which have served as resources to
minority communities. It is forseeable, moreover, that the
imposition of the financial limitations inherent in the Revenue
Sharing Act could restrict child care to custodial services
only, limited to recipients of public assistance. Thus, persons
now in the labor market would be added to welfare rclls because
they can no longer find adequate day care for their children.

5) Staffing

It has been observed that only one member of a minority
group occupies a key decision-making position concerning
major child development programs, i.e.,, is able to influence
policy, allocate agency resources and direct the activities of
significant numbers of staff, 1In addition, there are eight
minority professionals with some decision-making authority,
in terms of their access to budgetary resources, ability to
deploy staff and make inputs into the policy formulation and
planning process.11 The positions of all other minorities,
even those in apparent positions of power and influence are
clearly circumscribed by organizational arrangements and
practices, Minority division directors and bureau chiefs
often have no budgets with which to work, occupy positions in
"acting" capacities over long periods of time and are required
to coordinate decisions with other offices. Racism too appears
to play a role. For example, as the result of informal arrange-
ments, several minority unit heads veported having had consi-
derably less access to information and less influence with
their superiors than their white peers. Disproportional results
for minorities were also seen or anticipated as the consequence
of completed or projected reorganization plans.

Recalling our initial theoretical discussion, it is also
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important to comment on the role of subordinates. White
decision-makers in agencies surveyed are typically surrounded
by white special assistants and confidential aides who have
direct and frequent access to them. Few minorities were
found in these positions, In addition, minority decision-
makers were found to function in relatively isolated positions
so that upon their departure from the agencies, there were
rarely other minority professionals available to take their
place. Finally, although the data base was incomplete, it
was clear that in agencies surveyed the overwhelming majority
of consultants on review committee panels and advisors to
decision~making staffs were not representatives of minority
groups, ‘

The presence of minority staff at decision-making levels
is seen as a key factor in the allocation of organizational
benefits. There does appear to be a relationship for example
between the number of minority professionals in staff positions
and the number of minority organizations and institutions which
receive agency grants and contracts. The absence of minority
professionals in responsible positions on the other hand is
clearly the result of individual and institutionalized patterns
and practices, which result in negative equity consequences for
minority groups.

6) Communication’

Little information was obtained concerning agency commu-
nication processes. One tentative conclusion can be drawn
however; it is clear that most agencies have made little or no
efforts to inform minority institutions, organizations and
agencies of their research and demonstration programs, to
solicit the proposals or to provide them with technical assistance
concerning the application process. Accordingly, those white
institutions which have had access receive "word of mouth’ as
well as written communication, and have developed sophisticated
"grantsmanship" techniques, appear again and again on rosters
of grantees, often receiving multiple grants in one funding
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cycle from the same source. Obviously, without’aggressive
campaigns to counteract this initial advantage, the effects
of institutionalized racism will continue to have dispropor-~
tionate effects for minority groups.

7) Grants and Contracting (Research and Demonstration)

We have noted the role of research and evaluation in
providing inputs to policy formulation and planning processes,
which in turn result in the development, implementation and/or
alteration of other program activities. As important to note
as we assess the allocation of benefits is the impact of the
granting and contracting process. For example, implications
of NCERD's program for the development of institutional resources
is c¢lear. Federal agencies have made and are making substantial
contributions to the growth and development of research institu-
tions and capabilities in the broader society, which in turn
have had far reaching effects upon policy and resource
distribution. Yet, the results of this preliminary survey
show that minority institutional psrticipation (as distinguished
from the involvement of minority investigators, concerning
which no accurate statistics are available in any agency) in
federal child development grant and contracting activities is
so limited in all but a few instances that it might well be
considered nonexistent. It is highly significant, for example,
that of 334 NICHD grants active as of November 1971, totalling
$18,158,087, not one was awarded to an identificable minority
institution, organization or agency. This means in concrete
terms that there is almost no possibility for the generation of
policy inputs from the minority perspective as the result of
research activities sponsored by NICHD. It also demonstrates
that while such well-endowed organizations as John Hopkins
University received $800,000 in NICHD funds in one year with
which to sustain and enhance that institution, not one of the
over 110 minority colleges and uaiversities in the country had
access to such resources with which to begin to develop and
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expand thelr institutional expertise. This then is an example
of a programming consequence which can only be seen as nega-
tive from a minority perspective. Nor can it be explained

by the rationalization that researxch expertise does not exist
at this point in time in those institutions which have never
raceived any feder~l resources with which such capabilities
might have been developad,

Except in the case of OCD, there was little information
gathered concerning the results of federal evaluation efforts,
One point, however, is clear. The inability to focus upon
minority groups in federal evaluation efforts is based in
large part upon the unwillingness at policy levels to view
these groups as distinct cultural entities deserving of special
attention, VYet evaluations which fail to take into account
the role of race in American society will undoubtedly continue
to proceed from false assumptions to arrive at faulty conclu-
sions. (See OCD case study below.)

8) Program Impact (Community‘Level)

A limited analysis of program {mpact at the community level
was conducted as the third phase of this investigation. Since
the time of the research team was extremely limited, only a _
random assessment could be made of a few accessible centers in
Trenton, New Jersey; Philadelphia, Pennsylvania; Baltimore,
Maryland; Washington, D. C. Because of the timing of the
interviews in August, 1972, during a vacation period when
most centers were closed, very little could be ascertained.
However, a draft instrument was tested, which was designed to
assess the extent to which federally supported child development
centers could contribute to the process of minority group
resource development.

It is 