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OVERVIEW

[ L ‘
/ v
R earch, evaluation and demopstration activity is usually directed to"'~
problem identification and ana1ysq5, determination of what works and for.
,whom, and testing of model program designs. Much less attention is paid, to
implementation issues--the "how-to-do-it" questions such as the ways
. designs- need to be adapted to local conditions, how key players can be,
‘involved and their interest maintained, how linkages‘’can be achieved with
other institutions, how problems can be detected and corrected, how.
“éonf11ct can be resolved, how the learning curves and stab111zat1on per1od

N - can be compressed .

~

" These research and development priorities are the reverse of what
——-‘—“""*—“prubabty”—makES“'thE'“mvst"“senser"ﬁperat1onally and ~what “would have the
“greatest impact. Even the most innovative program approach can fotunder on
.implementation .issues, while the most pedestrian approach may have positive
impacts if proper]y operated Until basic activities are. operated
effectively, it may be counterproduct1ve to pldrsue more sophisticated
designs. As a genera11zat1on, the margin for 1mprovement in employment and
training activities, is overwhelming concentrated in the implementation
§Tena. MWith no change Ain program designs--no "model" programs oOr pew
approaches--the effectiveness of employmerit_and training activities could
be 1mpro¥ed substantially with common sense in planning and management, and
more consideration of implementation issues. Modifications and program
destgn are not likely to be productive unless the basic 1mp1ementat1on
tasks are already being handled effect1ve1y .

In the "knowledgement deve]opment" activities under the Youth
Employment and Demonstration .Projects Act, there has been a major émphasis
on process evaluations linked .to impact evaluations in ordér to determine
not oply what works (or does not) for whom, but also why. Every major
demonstration includes at' least one process evaluation and may ‘also be
covered by crosscutting studies of replication processes, program "batting
.averages,” learning curves and the 1like. The Standardized Assessment .
" System for youth demonstrations programs includes a process quest1onna1re.v
which pemits quant1f1cat1on of the key dimensions of Tocal program
implemention so that "these can be ana1yzed along with quant1tat1ve1y
measured impacts. . . .

This volume represents another d1men$1on of this effort. 0ne of the
integral knowledge development activities” has been the identification of
"mode1"- programs and elements ‘that have emerged at the Tocal level under
the decentralized CETA system. These models include Both well-run
conventional activities and those that have innovative ‘features. Iden-
tification of models includes an effort to identify implementation hints.
However, each project can on1y explain how it achieved success, which may

.- ot be ‘the key ingredients in other c1rcumstances The present analysis,
" in contrast compares discrete prOJects with different goals and objectives
and seeks to identify the success 1ngred1ents It finds.cegtain common

fe;;ures 6

. . \
First, the projects involve all the key local "playerg" -from the
outset. Those that conceptualize the projects aresclosely linked to or.are
the same persons who subsquently administer the projects.
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Second, there is a convergence of interést among the key institutional
players; all benefit from cooperation. .

o~

.« . Third, the potential pitfalls are thought . through in advance so that
responses are forthcoming rapidly. ce ‘

’ Fqur%h, the projects are built on ideas that have already been tried -
Tocally and are delivered by imstitutions of demonstrated effectiveness,
suggesting the need for an evolutionary rather than revolutionary process
of program change. ' J -

Fifgh, mechanisms for feedback and evaluation aré built-in from the
outset and the results utilized. Each project, has.a "fixer" who con-
ceéntrates on problem resolution. . i

. )

Sixth, "double agents"--persons with siynificant contracts in two or

more institutional arenas required for program sucgess--involved in key
ways. I o . .
\, Seventh, the projects tend to consyge>'a11 elements necessary to make
the activity succeed. In particular, platement iss given emphasis fronf® the
outset rather than waiting -until: participants are far along in the
programs. N s .

- ‘\ .
More detailed implementation findings will emerge from the research,
evaluation and demonstration activities now underway, but this ‘review
contains important information of use at both the national and }ocal

Tevels. L '// _ B

This review was commissioned as part of the work of the Vice *
President's  Task Force on Youth Employment. Its findings were factored — ~
into the Tegislative and administrative recommendations made by the Task
Force and subsgquentlx proposed by the Carter Administration.

This study is She of "knowledge development" activities mounted‘in
conjunction with. dresearch, evaluation and development activities funded
v under the Youth Employment and Demonstration Projects Act of 1977. The
knowledge development effort will result in literally thousands of written
produ¢ts. Each -activity has been structured firom the outset so that it is
self-standing but also interrelated with a host-of other activities. The
framework is presented in A Knowledge Development Plan fo¥ the Youth Em-
ployment and Demonstration Projects Act of 1977, A Knowledge Development
PTan for the Youth Initiatives Fiscal 1979 and Completing the Youth Agenda:
A Plan for Knowledge Development, Dissemination and Application for Fiscal
1980. . . .

4

. Information .is availdble or wills be coming available from these
various kmawledge development efforts to help.resolve an almost Timitless
array of jssues. However, policy and practical application will usually
require integratign and synthesis from a wide range of products) whieh, in.
“turn, depend an “knowledge -and availability of these preducts. -A major
. shortcoming of past reséarch, evaluation and demonstration activities has
_been' the failure to organize and.disseminate the products adequately to
assure the full exploitation of the findings. The magnitude and structure

t
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of the youth knowledge deve]opment effort puts a prem1gm on structured

ana]ys1s and wide d1ssem1nat1on. -

As part of its knowledge development mandate, therefore, the 0ff1ce of
Yohth Programs of the Department of Labor will organize, publish and
disseminate the written products of all major research, evaluation -.and
demonstration activities .supported directly by’ or mounted in conjunction
with OYP knowledge development efforts. Some of the same products may also

© be pub11shed and disseminated through other channels, but they will be

included in the structured serjes of Youth Knowledge Deve]opment Reports in
order to fai1T1tate access and integration.

The Youth Knowledge Development, Reports, of which this is one, are
divided into twelve broad categories: '

A -

“youth for 1abor market success.

*1. Knowledge Development Framewotk: The products in this category
gre concerned with the structure of knowledge development activities,, the
a sessment methodo]og1es which are employed, the measgrement instruments

their validation, the translation of "knowledge in%o policy, and the

thegy for d1ssem1nat1on of findings. )

2. Research on Youtﬁ’Emp]oyment and Employability Development: The
products in this category represent analyses of existing data, presentation
of findings from new data sources, special studies of d1mensrons of youth
Tabor market problems, and _policy issue assessments.

/

3.  Program Eva]uatJons. The products in this categqry 1ﬁc1ude
impact, process and benefit-cost evaluations of youth programd\including
the Summer Youth Employment Program, Job Corps, the Young -Adu¥ts Con-
servation Corps, Youth Emplgyment and Training Programs, Youth Communi ty
Conservat1on and Impgrovement PrOJects, and the Targeted Jobs Tax Cred1t

4.+ Service and Participant Mix: The evaluations and deﬁonstrat1ons
summarized. in this category concern the matching of- different types of
youth with differeént service combinations. This involves' experiments with
work vys. work plus remediation vs. stra1ght remediation’ as treatmént
options. It also includes attempts to mix disadvantaged and more aff]uent
part1c1pants, as well as youth w1th o]der workers.

§. Education and Training Approaches: The pqéducts in th1s category
present the f1nd1ngs of structured experiments to test th 1mp$ct and
effectiveness ~ of variows education and “yocatxonal trainings approaches
intluding specific education methodoTogies for the d1sadvantaged al-
ternative education approaches and advanced career training.” |

‘6.  Pre~Employment and Transition Services: The products~ in_ this

category present the findings of structured experiments to test the impact

and, effectiveness of school-to-work transition activities, vocational
exp]orat1on, job-search assistance and other efforts to. better prepare

-~ ’ ' -~
7.\ Youth Work Experwence. The products in this category address the

organ1zatf6n of wark activities, their output, product1ﬂ5!%ﬂes for YOUth
and -the. 1mpacts of various employment approaches X

i h\’
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.advantages of ‘altexnative delivery agents. - ..

*'g. ‘Implementatior-Issues: This category includes °cross-cutting

<~ analyses of the practical Tessons concerning "how-to-do-it."” Issues® such

as learning -curves, ‘replication protesses and programmatic "batting
averages" will be addressed under this category, as well as the comparative
. B v

b

‘ 9. Design andQOrganizationa1 Alternatives: The ‘products in this
category represent assessments of demonstratijons of alter dtive program and
delivery arrangements ‘ such_as consolidation, year-roufd preparation for

'summer programs, the ‘use of incentives, and - multi-year tracking of

individuals. . . . .
) . . .

-

10, Special Needs Grbups: The products in this category- present S )

findings on the special problems. of and the programmatic adaptations needed

for significant segments incTuding minorities, young moethers, -troubled
youth, Indochinesé refugees, and the handicapped. - ~ -

11. Innovative Approaches:- The products in this category present ‘the
findings .of those® activities> designed to explore new approaches. The
subbjects covered include the’Youth Incentive Entitlement Pilot Projects,
private sector initiatives, the national youth service experiment, and
énergy initiatives in weatherization, low-head hydroelectric dam resto-
ration, windpower; and the likei~ <. ' ‘

rd

.12. Institutional Linkages: The products in this category include
studies of institutional arrangements and linkages as wett?as assessments
of demonstration activities to encourage such - Tinkages with education,
volunteer groups, drug abuse, and other youth  serving agencies. T

o

. In each of these;knowﬂedge'development categories, there will be a-

range of discrete demonstration, research and evaluation écti{szies focused
on different policy, program and analytical issues. In turn, ch discrete
knowledge development project may “have @ series of written products
addressed to diffgrent dimensions of the) issue. For #nstance, all

experimental demonstration projects have' both process and impact eval- .

uations, frequently undertaken by different evaluation agents. FRindings
will be published as they become available sa that there will usualfly be a
series of reports as evidence accumulates. * To .organize these products,
each publication is classified in one of the twelve broad knowledge
development categories, described in- terms.of the more specific issue,
activity or cluster of activities to which it is qddressed: with an
identifier of the product and what it represents relative to other products
in the demonstrations. Hence, the multiple products under a knowledge
development actiyity -are closely interrelated and the activites in éach
broad cluster have significant interconnections. .

This volume should be agsessed in conjunction with Program Models"

and Innovations and Improving the'Design and Operation of the Summer Pro-

gram, Volume IT which both identify model progréys and elements.

} . . Robert Taggart
v Administrator
0ffice of Youth Rrograms

iv
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‘ This summary contains twq\sectlons, The "intrbduption" presents our
v most general findings and explalns whé% the report does and does not do. ~

- a

The second sectlon, "analysis and recommendations," comblnes these two:
the recommendatlons are\ETbsely Based on our ana1y51§J9f nine. YEDPA pro-
. grams. Thus these recommendations should indicate to the readex the actual .

4 «
A conditions that we found contributing to effective implementation in the

e " hine. éor‘this summary, the second -section merely‘asserte the conclusions
of our ana1y51s. The detalled ev1dence and°illustration behind them are
presented in the body of the F1na1 Report, w1th the complete case studies
- of e nine in Volume II, Appendix B. _ .
) ‘. o
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INTRODUCTION . ‘ , .

<

;.

(I) NINE YEDPA PROGRAMS y . . -

\ ‘ ot , '
Our report focuses‘gxc1u31ve1y on nine YEDPA programs* selected on__ .

the basis of preliminary evidence (collected by us and pre&ious investi~-
gators who had analyzed scores of YEDPA programs) which indicated that
theSe nine had been effectively implemented. « .

A\ - . ¢

S . ’ “ v
’ s .

, Our analysis first ad&ressed the questlon of whether in fact these
+#nine programs were 1mp1emented effectiVely. Then, to the extent that
they were implemented effectively, we attempted to egplain wi _Ex they were.
Flnallyﬂ we attempted to analyze the policy 1mp11cat:ons of our descr1p~
- tidns and explanations in order to frame recommendations. ° =

L4

Our analysis was great1§ assisted by, the cooperation of the staffs

of these nine programs and many DOL administrators, especially Robext

Taggart, Joseph Seiler, Janet Rosenberg, and Frank Slobig. 4

ra -~ i
’ - 4
5 ’w .
’ .

{II) THE IMPLEMENTATION OF THESE NINE PROGRAMS

‘. i ) s [
Implementation generally was effective in the nine programs analyzed.

These programs generally satisfied to a gignificant degree our broad cri-

Ayterla for effective 1mp1ementatldh .
/.'7' * -
4 The program was able to'hold delay to a reasonable level

\ - oy~ . -

.
L4

* - Albuquerque's WORP, Albuquerque's THE, Baltimore's YouthWorks,
'New_Havén's Ventures in Community Improvement Program,,Newark s Independence
ngh School, Pittsburgh's STAY, Portland's Emergency Home Repair Program, . *
San Antonio's YCCIP, Syracqse s BOCES-Hancock Training Program.

4
. N
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THe program was able to hold financial costs to a reasonable
level. > -0 .

The program was able to meet its original objectives w1thout
significant alteration or underachievement of these objectlves.
(Here we mean the specific.objectives of DOL and local program
executives rather than merely the general objectives of the
original legisglative mandate.)

-

v

(1II) WHAT YEDPA IS, WHAT ITS GOALS ARE, AND WHAY IT HAS DONE SO FAR &

«

(a) The Youth Employment and Demonstratlon Projects Act of 1977 rep-
resented a majox new fedepal initiative aimed.at understandlng and.al-
leviating the problems of unemployed youth !EDPA created four new pro-
grams (each w1th a different target and dlﬁferent strategles), and de- .
veloped a complex process of "knowledge development" (whlch mounted a .

varlety of studies, demonstration projects, and experlments) The size

'and scope of the Act are significant: nearly $1.7 billion through the

'end of this fiscal year and 460 CETA Prime Sponsors serving nearly

230,000 youth slots in 'YEDPA programs. Nevertheless, YEDPA should be
vlewed as,a beginning: , an impertant first step in addressing in a com-
prehensive, diverse, 1nnovat1ve, and oftehn eXperlmental fashlon,.whut )
has beeakdescrlbed as a national cr1s1s——stagger1ng levels of youth un:

employment, primarily concentrated 1n poor urban and rural aFeas.

) (3 ‘
During the process of selecting the n1ne upon which we would focus,

we collected prellmlnary evidence on scores of other YEDPA programs.

Our prellmlnary .impression is that in addition to the nine"we selected
many of these other YEDPA programs were implemented rather efﬁectlvely.
Moreover, fos the n1ne we analyzed, dur1ng the first e1ghteeen months .g
of YEDPA's ex1stenée, 1mplementatlon seems to have occurred more rapidly

than usually is the case for most s001al programs.

3
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percentage is the highest.for any of YEDPA's parts. . -

\

(B) YEDPA is comprised of four programs: :

Youth Conservdtion and Comﬁunity ;mprovement Projects (YCCIP). YCCIP's

purpose is "to provide youth experiencing severe difficulties obtalninq em-
ployment with well-supervised work in projects that prdduce tinglble bene—
fits to'the communaty" (usually 1nvolv1ng ‘work: which' wo ld otherw1se not be
carrigd out; 1nc1ud1ng ‘a range of .community improvements such as, public

hous1ng rehab111tat10n and repa1rs to the homes of the low income persorns.

$115 million was allocated to YCCIP, whlch has served near1y-32—000 youth- _ ~

»

in YEDPA's first fiscal. year. v . . *
[ . -8 ’ ' . - »

»

Youth Incentlve Entltlement Pilot‘Projects (YIEPP) YiEPP is the-most

’

vexperimental ~ of the YEDPA programs. Its .explicit purpose is to demonstrate

"the efflcacy'of guaranteelng otherw1se pnavallable employment" to dtsad-

vantaged youth who "resume or ma1nta1n attendance 1n secondary chpol" or in .

an equlvalency program. YIEPP's fundamentalggoal is to test the :?gect of %

assured work on school attendance. $115 million was reserved for the En-

titlements and‘thrOUgh March 1979, over 50,000 youth had been served f% the

17 Ehtitlement project's. Over 80% were from minority groups. The minority

N
-

.

3

‘Xguth.Emploxment and Training Programs {YETP): YETP is the lynchpin -

of YEDQ? with programs’ ranging from "community betterment activities"” simi-
lar to YCCIP to a host of "training and ‘services” generally similar to

those already allowed under CRTA Title II B. . \ . -
"-_
Several features distinauish YETP from the dtﬁer parts of YEDPA and
from previous CETA youth programs, although most of them arebmatters of de-
gree and emphas1s: broader ellglbllity, an elaborate p1ann1ng process; the

involvement of‘publlc schools; coordination with other parts of CETA) and

-

. &« ~ N

- . '

allowances for experimentation.\\\ : . T

Twenty-two percent of the money allocated to each prime sponsor was to
be "used for programér?or in-school youth carried out pursuant to agreement$
between prime sponsors and local educational agencies". This 22% set-aside

is probably the most well known provision of YEDPA.

< \ -~
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The original appropriation for YETP was $537 miilion, with 185,600

participants enrolled in YETP through Mdrch 1979,(6ver’;hree times” the num-

L&y enrolled.in YBQPA's other three programs combined). - N
. N\ ' ’

.
. \

Young Aduik Conservation Corps‘(YACC): The Young Adult Consé;vation
Forps was creiied through a:new Titie ad@ed to CETA to offer employﬁent to
"youths who would otherwise mot be currently productively employed” throuéh
"u;eful conservation work" an "public landg and waters", It is admihiste§ed
through an Intéiagency qgrgement with the Departments of Interior ahé Agr&-
culture who virtually mahage all of YACC. Except for‘the modest ,referral
role of the EmploymentlService and som; pro forma coordination regquirements,
YACC is diyorced entirely from the FET? syétqg. This is a majo; reason that’

this study did not include any YACC ﬁrograms. We also focused exclusively

. on -the other three types ofﬁﬁfag;am because they will ?;\considered for re-

funding in 1980
. - L

Van
vy —"“ 0 . Ll

. 7~

while YACC,ﬁill\qgt come up for refunding until 1982.
PRSP N

(€) 1In éeneral terms, the &ccomplishments of YEDé? are quite significant.

.

e Nearly 750,000 youths have participated in YEDPA programs gwrihg
the first two yeays of implementation.’ -
[ o = Bl ] .
e YEDPA's major §&ograms have been implemented by the nation's CETA
prime sponsor system.

° 'Innovative’e;perimenté have been put in plaée both on the national
and local level. .

v
2

. + .
jD‘ Research commissioned througﬁ'YEDPA has greatly expanded knowledge
About the extent and causes of youth unemployment. '

@ For the first time,/fhe youth emploxﬁ%ﬁt system has,been brought -
f .into substantial contact with publi¢ secondary education.
) ', ) . (s )
e Youth unemployment rates have come down, with YEDPA.accounting for
most of the new jobs gained by minority youths in the past year.
Y . 2 a . ’

~ ~

e The majority of youths served by YEDPA are from minority grpubs.
In the twenty years prior to YEDPA, employment/population ratios
for black youth fell almost in half and unemployment rates nearly
tripled. .Some improvement in black youth labor force participation
_has occurred in the 1977579 period, although officia} jobless rates
. partially mask the progress by not revealing the extént of rdew ©
young entrants. Over the past twp years, for examp;e, unemployment

- . 1

[
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)n . v v
v “
rates for white youth age 16 21 decreased 3.1 percentage points -
’ while it dectreased 4.8 points for minority youth and there was a
20% increase in the employment of bilack teenagers ages 16 to 19,
It is estimated tﬁat at least half this’increase stems from YEDPA

. and the other federal youth 1n1t1at1ves.
4

~ -

) qubers alone  do not reveal “the remarkable range of local programs.

. ® The employment and\training system has been capable of adapting-to;
new requirements, cutting through normally expected delays and
of providing youth job opportunities on a large scale 5nd rather
gulckgx.’ ‘
b 4
-— ® Prime Sponsors have targeted their programs on the economically

7y

3

disadvantaged to a degree qreater than required by YEDPA.
4 .

® Work perfdrmed under YEDPA has been shown to have both tangible com-
munity benefits-and genulne economic value & ?

A - .

e There is a growing consensus, on all levels, that private, for-profit
employers must be more deeply involved in solving.the nation's youth
employment problems. YEDPA has achieved more private sector involve-

‘ment tHan any previous fed%ral effort. . -
¥ e The 22 percent set-aside tends to work well as g financial incentive

for Local Education Agencies to participate in joint action with

the prime spongor. _ i . N 4

t

N o_oPrimelsponsors are, capable of managing youth programs, even those
a) with the scale and complexXity of the Enpltlement, although thelr
« capability varies greatly.

123 .
- @ The knowledgeydevelopment strategy has been particularly effective
-~ in devising innovative delivery approaches (such as intermediary
corpgfations) structuring demonstration projects, coordinating
basic research, and 1ncria51ng awareness of the value of experimen-

tation. \

.
« ) + [}

e YEDPA has led to ihcreased connections between prime sponsors ‘and
a multiplicity of community based-~and non-profit organizations.
The record is less auspicious with unions and private employers.

{IV) THE EFFECTIVENESS OF THE IM?LEMENTATION OF THESE NINE PROGRAMS -
The complete detalls of the degree to which these nine programs satlstEd

our three crlterla' foy effective 1mp1emexit‘.‘atlon are in Appendix B. There are’

4

gummaries in the introduction, presented roughly in the order of each program's

b, hd
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. 1 . . . _
. effectiveness of .implementation (ranked by quartiles). There are nd exact

rankings because the nature of the data does not, lend itself to such pre-

“
cision: N . \

®

v

Very Effective Imolementation: Pittsburgh's STAY, New Haven's VICI
Highly Effective Implemeptation; Portland's EHR, PByracuse's BOCES-
Hancock, AlbuqueXtiue's THE program

Medium Effective Implementation: Albuquerque's WORP program, Newark's
~ . *

IHS .
S .
Bordexline Effectlve Implementations Baltimore' s YouthWorks, San
Antonio's YCCIP
N ’ “ ~ 'l.\ .

f s

Even these quartlle rankings, a£e~not exact, and there is an overlap between ,

‘most programs I.n contiguous categorles. But t‘elr major purpose is to 1n—

hl

dicate that though all nine were effectively implemerited, there is. slgnlfi—-
cant variation in the degree of effectiyve implementation of each. This
variation is significant because it seems to pe' associated with thifpreseﬁce

or absence of some of the conditions that we ‘found to contribute to effective

[

implementation of YEDPA. : \ \
} ’ | - -
. . | . o,

-

€
-— -
»

) THE DEVELOPMENT OF A SOCIAL POLICY INFRASTRUCTURE AT THE LOCAL LEVEL

. s . ’ N

We found that the conditions in 1979 surrounding the‘impiementation of &
% .

1%§YEDPA {(and similar domestic programs) seem to be significantly more favorable

‘e

for effective 1mp1ementatlon than ‘they were fifteen or even ten years ago,
.especially local conditions. Thus many\of our recommendatlons are more feasible ~
today than in the past. They are based on programs that are more repllcable

than in the past because theSe favorable cohdlt}ons are more widespread now.

. " LK
(A) As Sar Levitan has argued, actors and designers at both the fede}al and

local level -learped a lot about designing and implementing social policy

during the 1960's and 70's. T

e However, in addition to this learning, in the past fifteen years a
rich and developed social policy infrastructure has grown up at the

local level. o

ERI
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The 1nd1v1d§als and organizatlons which comprise this infrastructure are

oriented toward innovatlon and social pregress. Many are alumni of Great

.

Soclety programs, others are alumpl of the post~Great Society innovative -

-

programs df DOL and; HUD.

3.,

The individuals represeﬁt*a new class of activisct bureaucrats. Or-
ganlzers ;s a good functional descrlptlon, likening them to community or
labor organlzers captures a good deal of ébelr background and personar

pred11ectlon. However, they play a lapger role and their "pos1tlon1ng"

is broader (e.g., they are’ bureaucrats) ' W
1 2 .

-
* ~ -

We also found rich organizational development. . These organizatigns
are "established". These persons have helped to develop numerous community»
baged.organizations (CBO's) as well as new public agencles (or special pro-

grams within tRem). These organizations are experienged, effectivgh and

relatively prosperous. . . . L.
* <

a -

(B) All this has produced complex organizational and personal networks that

link persbns and'organizations and give them overlapping interests.’ The net-

works have grown over time gnd are built on past relationships and trust.

All of this greatly facilitates secur1ng Jolnt action and progr&m assembly.

They;smooth the 'way for effective 1mp1ementatlon. »

(

. . .

! .
(C) For YED%A.a goo%’deal of this learning( experience, infrastructure and

a good many outstandifg .alumni have developed directly and indirectly from

CETA and ear11er manpower programs. YEDPA has benefited greatly from CETA's
N

positive and negative’ lessons.”
. T

;-4 . .
£ “~ . ' - .

S - ‘.

]
- (D) These organizations and 1nd1v1dca1s have not/used these experlences,

knowledge,and networks to become conservatlve, They have used 1t ‘to become
more innovative, They are established, but they are notﬂiestabllshment“.
They continue to seek new programs, new solutions and are open to experiment

and change. - N ~

o

NS
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(E) The development of this local infrastrugture and local networks that

dsmooth the way for effective 1mp1ementatlon

.‘ the pattern described in the implementation
1960's and early 1970's. A common theme in

tation difficulties caused by local actors.

‘e

represents a major change from
literature on programs of the
thdse studies was the implemen-

4
At worst, local actors were

'found to res1st innovative federal designs gnd programs., At best, even'

when they sought to aid implementation, local actors were found to be 1ack-‘

s ing 1n suff1c1ent resources and/dr ab111t1es ‘to make 1t'work
/& By contrast, our findings of these local infrastructures and net-
works means that local conditfons and actors now tend to provide
an extra boost to the implementation of federal designs and pro—
grams rather tkan an’ obstacle.

‘ SR - )
—~ . . '
(VI) YEDPA'S EFFECTIVE IMPLEMENTATION IN A VARIETY OF SETTINGS

Yau ’

We found that within the pattern of effectivé implementation of these
~ nine programs there is a good deal of programmatic, geographical, and socio-
4 Y

* . . . ‘
economic variation. It occurred in different types of YEDPA programs (the

" nine igclude two YIEPP programs-=a Tier 1 and a Tier 2--two YCCIP programs,
‘ and five YETP programs) and in different types of cities (varying by size,

region, economic bases, and ethnié and income mixes). Of course, all of

. ! .
this is no accident; our program selection sought to produce these varia-

tions. : .

- M ~ i . : ,
N . ) ) P foa ’ ﬁ '.. . ‘1 . '

. , © The nature of our data and anallysis-are such that no systematip con-

clusions can be drawn from this variation. However, effective implemen—

tatlon of YEDPA in such a variety. of settlngs is s1gn1ficant because it

gives a rough indication that the possibilities of effectiveness are not

. e
limited to any one type of program or, city?

.
A
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(VII)- WHAT THIS REPORT DOES AND DOES NOT DO o
/ _ __
We can tell the Task Forcewapuch about-- - ) s
v e How to improve the implementation of these programs

e How td 7Void implementation failures. . 7

We cannot tell the Task Force with full confidence how to produce ultimately

4& N
effective outcdmes from youth employment programs.

.
»

\ . .
We analyzed the effectiveness of the implementation of these nine pro-

grams, but,not.their ultimate outcomes, Of course, our ultimate goal is a
golicy that has effective outcomes (one whose effect on the target popula-
tion is §6sitive; one that tends to ameliorate that social problem in re-
sponse to which it was created, or at least creates some positive'change in

, it). In addltlon to being adopted effectlvely and then implemented effec-

tively, 1t must be first a good policy, with a design appropriate to the

Eroblem. "A fast train is worse than a slow one if it takes you in the
. wrong dikection.” Thus effective implementation is necessary to achieve an

effective outcome but not sufficient in, itself.

13

s

.
.

Why then does this study focus almost exclusively on tHe element of-im-

A . i ey . N
plementatioq? First, to analyze conditions and factors associated with ef-

-

fective outcomes, we must be able to measure the outcomes’(e.g., the effects

of the program on its participants). However, these nine YEDPA programs are
so relatlvely new that there as yet has nagt been enough time for the program

to ‘have measurable effects on a li3xge number of participants. (All had been
in their YEDPA operation for less than eighteen months at the time of this
study, June 1979, But on the whole, these nine YEDPA programs have been im=-
plemented mS?EL;aplaly than usually is the case for most social programs. )
Thus, placement data (one 1ndf&ator 'of outcomes) are scarce ‘as yet. Moreover,
5imple placegent data do not yield in themselves definitive conclusions about
outcmes‘becausi;(hex are, shaped or "contamlw,a ed" by factors other than pro-
grams' effectivenegs (e.g., the t1ghtness of the 10cal labor market and other
env1ronmental fadtors). ) o

E L : ' ‘ Vi
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In focusing almost exclusively on implementation, we are able to say

« less than we would like to. But we’are interested in action rather than

-

pure soc1a1 science and thus reject the a1ternative of saying more, but

i

have to wait to do so until the outcomes are fully discernible and

-

measurablé. « 7 )

¢ [ o -

! e Second, of the three major elements required for an effective out- ¢
come-—an effective design, effective adoption, and effective im-
plementation*-presently .the most difficult one to achieve is ef-
fective implementation. A

’

It is the element on which domestic social policies most frequéntly founder.
[4 .

Indeed, in the past decade or so, problems at the implementétion eFage have
been the largest source of social policy fa11ures1‘ed this is predictable..
When the~1mp1ementation of programs depends on many actors, as it must in

- our heterogeneous. soc1ety and pluralistic political system, there are nu-

merous possibilities for.disagreement and delay. .

-

Tables 1 - 15 indicate-how the muitipliCity of participants and per-
spectives dn a YEDPA program combine to produce a formidable obstacle
oourse of poljcy imple entetion (summarized on Table A of the executive
summary, p. xii). However, these obstacles to effective implementation are
generic to social policymaking in the U.S. rather than 1imited‘to youth em-

ployment progr;ms. This is the lesson ofﬁthe broad range of case studies

., which we review from outside this area.

P e
e
-,
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POINTS OF DECISION AND CLEARANCE NECESSARY FOR COMPLETION OF EACH OF THE
* Y . N .
. NINE YEDPA PROGRAMS: THE -MULTIPLICITY OF PARTAICIPANTS,, PERSPECTIVES, AND
T ‘ . . . ‘
AGREEMENTS/ THAT SHAPED THE COURSE OF EACH PROGRAM. . '
A : ) Decision Cumulative Tgtal
PROGRAM ' ’ Points  Participants of Aqreements ‘
. ' . . . . |
° ¢ ‘ ’ ' -~ [y
Pittsburgh’s STAY 10 39 - . . 50,
New Haven's VICI « . - 19 22 O 72 )
: . Y - i A
Portland's EHR 15 13 - -3l
- - .
Syracuse's BOCES-HANCOCK ' 13, - 12 . 46 ,
. , . . . ) . - . N -
A uerque's THE, 11 98 ' 119
‘Albuquerque's WORP S ~ \ 8 .6 ‘ \ T23
Newark's IHS T 12 .20 33
Balti?re's YouthWorks .15 /' 408 . 446
' . L. .
. sap af¥onio's YCCIP - © g O 5 22
v - . : :
I ! »
. / N
. ' , 7
N - . !
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. ANALYSIS AND RECOMMENDATIONS

.
} 4 ta «
.

o

The recommendatxong in this report are emp;rlcally grounded They do

not represent our wishful thlnklng. Rather they are spec1f1ca11yﬁbased on

our ana1ys1s of these nineJYEDPA programs and secondary analysls of earlier

]

studies for OYP. g ° ) ‘ . .

- 2 <
R 4 « @ PR oL -,
' ’ . ’ T ——— 4
t 9 % 4

)
Since they are emplrlcally based, these recemmendatlons also should in-

1
dlcate to the reader the actual conditions that we ‘found contrlbutlng to e ef-

) 'J

fective implementation,in these nine. They are, however, written in the

{

format of recommendations rather than as descrlptlons to make them more use-
ful to\Ghe ;pllowlng audiences who want answers to the qﬁestlon- "O K.,
this is how those programs worked and why, but what,do we do on Monday?"

e Program%perators / . * ) ’
F‘

. . @ - P
e Analysts in VPTFYE, DOL, and Congress who are drafting,legislation

- \ .
- 1 2
N ®

° OYP and ETA policymakers who are making.allocational decisio?s .
For this summary, we merely assert the éonclus1ons oﬁ our analysis.

The,detailed evidence and illustration :eh{nd them are presented in the
body of the report, with the complete cdse studies of thE nine in Appendix B.

{I) FOCUSING ON THE\IMPLEMENTATION STAGE - N -

S . N . . . ‘

- ) "8 . ~ - . -7 4
'For. the following reasons we recommend that YEDPA policymakerg at t

top, program operators, and everyone in-between focus a disproportionate

amount of their attehtion and resources on the implementation stage of these
1 B

programs. (For some, such §§ OYP under Robert Taggart,‘this will represent
. - .
a continuation of their already significant effort at process evaluation.)
: F A ,

e
~ K]

? * 2/}’ R .
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(p) of the three major elements. required for an effective outcome--an ef-
‘. N3
o fective de51gn, effectlve adoption, and effective implementation--presently

¢ the most difficult to achieve is effective implementat jon. It is the element

A}

on which domestic social policies\most frequently founder. ..

7 -
N . . . . . - . Fl .
- ”

Curremtly there are many good general ideas. for ameliorating social
problems and many_good specific policy des&gns. But the legislative suc- .
- cesses (the adoption stage) .of yesterday have often become the impl m§nta—

tion problems oftoday. Since the mid-1960's it has become much easjér for

ﬁood policy ideas to traverse the adoptlon stage w1thout major alterations. °

‘But then they were implemented 1neffect1ve1y and did not create effective

og;zomes for citizens. Their implementation was_either (a) 1nord1nately de-
14%2&; ot (b) it required expehdiﬁures far beyohd what objectively wag
6e essary,*or (c) there was an alteration and/on,unaerachievement of the -

. L] . M o . . 5
policy's objectivet, or some combination of all three.

’
&

(B) We also~fegommend giv;nj more attention to the implementation staée in
order to sensitize policymakeps to the essential role of implementation in x\
! creating effective outcomes. There is ample evidence that most of the in- Lo
. creased 11p serv1ce paiﬁ to 1mslementatlon 1n the last(few years is just

that. The be11ef that 1mp1ementatlon issues are re atively 1hs\gplf1cant

remains firmly grounded 1n many otherwise astute pol akers and policy
v . " - : . , B }
analysts for several understandable réagons. Lo ’ \ .
\"\‘ - ‘{‘q &j\ e
: ’ - . ‘

. ¢ , . .

(IT) IMPLEMENTATION: COMPLEX PROGRAM ASSEMBLY AND A PROCESS OF AVOIDING
I : PITFALLS *~ . - ' '

s

~

8 More spé#ifically,we recommend that these actors become sensitized to
. ~ ’ )
the true nature of implementation: * . - o

. > P -
®» First, effectlve 1mg;ementatlon does not occur automatically.
Rather 1t is a complex process of program assembly. It re-
quires ]Olnt action to achieve the fu11 assemblage. . ’

4
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4
» @ .Second, major diffichlties willwalmost always characterize the
_ process of policy ‘implementatiori especially if the poleies are
even mildlgf;nnovatlve.. Implementation is a process-of av01d14g

_ pitfalls, .
- N )
l . {\ J‘ \ 1
-~ . * ' - ’ .
(IIX) PROGRAY ASSEMBLY * - —
. ’ -
¢ ‘ . I |
Program assembly should be'viewed as 1nvolv1ng the follow1ng general
elements: - ) ~
Numerqus acters (organizations and individual) are involved in the
- progranf assembly process (e.g., for a YEDPA program: The local
T~ program itself and its staffy the prime $ponsor, the larger polltl-

~ca1 entity and its leaders~-~the Mayor, the schools, the unions,
1/ public sector worksites, private sector worksites, CBO's, and post-
program employers; often DOL and Regional DOL are also relevant,

actors as well as intermediate bodies like YouthWork, CPPV, MDRC or -

- \ 4 . a

HUD) .

e These actors have significant interests which are largely 1ndegen—
dent of each other and independent of the YEDPA program and/or of
the prime sponsor and its la;gg& pollt}éél entity.

. * L4
. @
et
-, "t - ~
b .
r- -

. .. - . ‘.
w * N B \
(IV) SUCCESSFUL PROGRAM ASSEMBLY: A STRONG EXECUTIVE, THE CREATION OF
INTEREST CONVERGENCE, ANDSECURING IT DOWN TO THE WORKSITE

° - ‘ .
Successful program assembly should imvolve the following e;%?pnts:t
’ s
e The program assembly process should be guided by a strong, effec-
tive executive.® It w;;l not run itself. It has to be put together
piece by piece. ActoBs and interests have to be cajoled, convinced,

' and persuaded into joint action. Adjustments and adaptations have
to be made. Coalitions have to be built. -

- assembly "is the creation” of a pattern-of interest convergence in
the relevant actors and interests through the development of’ com-
. plementary incentives. ‘

¢ ‘

.

e Perhaps the most essential action or strategy for effective program -




L

’

Thé executive should distribute incentives that will lead actors to find &
their interest and the interest of\the YEDPA prqgram in.convergence: .situ-’
¢ ===

ations in which while achieving'hig own objectives, one actor also contri-

’

butes to achleving the objectives &€ another actor (e.g., we found that the

work-providing agencies could not rece%ve the free labor they sought to iny

o
.

crease their productivity without simultaneously providing‘tﬁe YCCIP pro-

.

grams with the worksites which they sought). -
L} . .

' @ 'Program assembly in a YEDPA program must be secured all the way

down to the worksite:and through to the procéss of job placemept. -

Worksite management is difficult; it will not occur automatichlly.

¥

¢ P .

Securing cooperation from bureaucratiéctors and achieving‘tbé appropriate
~ . (1 » - ,
recruitments. (participants that £it income and minority targets; meaningful
-worksitgs; good -Supervisors) are necessary be; not sufficient steps. The

program executive next must be certain that something is going on at the

worksites: the,difficult task of teaching skill functions must be achieved. »
‘The least autOmatic’part of assembling a YEDPA program is the developmént of
sétisfactory job placement, and it requires con§£ant efforts by the program
executive.

+ N ¢

P

(V) IMPLEMENTATION: A PROCESS OF AVOIDING PITFALLS ’ -

We ‘now return to the details of the second major element of implemen-

. ‘\/) tation. ’ s
. .
N -

Y

- e We recommend that YEDPA policymakers come 4% assume that major dif-,
ficulties will almost always chqracterize.implementation and that it
is a process of ayvoiding pitfalls. They cannot assume that someone
else will consider tRe issue of implementation feasibility and that
someone else will worry about the specific_steps of program assembly.

RS
®

- ~ 8 - ) 0 v
The major strategy for avoiding implementation pitfalls should be
_ steps to anticipate them so as to develop ways of avoiding them, ’
coping with them, and/or ovércoming theh.” ’

‘ . S
w The next eleven sections suggest some anticipatory tactics. They are de-

scribed roughly in ascending order of importance. X ~ T

‘ a _ - L2
14 .
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(VI), THE BENEFITS OF PREVIOUS DIRECT OPERATING EXPERIENéé : ’

YEDPA d351gners and "implementors will be better able to ant1c1pate-1m—

plementatlon pitfaills if they previously hawe nhad d1rect operatlng experi-»

ence in another YEDPA or manpower or education program. (A corollary- ,ae

found that the depardtion Between plannlng apd 1mp1ementat10n, which has - -
plagued many ear11er federal programs, can be br1dged 1f ‘the program planner -

. -

then becomes the program operator.)

‘ S N
(VII) BUILDING AND MODELING NEW YEDPA PROGRAMS ON pREq;OUSLY SUCCESSFUL

.

PROGRAMS ) .

Q ¥ ‘p ° _ -

+

The supply of persons with operating experience obvioysly is limited, . <

‘)'

even though recently it has been growing, Also, it is usually more re11—

able to base pollcy strateg1es on 1nst1tutldna1 . impersonal factors rather

than on personal, individualistic ones.
. <

* ? ~ ‘ .
® We thus recommend an additional strategy: building nefv YEDPA pro-
grams on youth programs prevy6hsf?\§pccessfu1 in that locality af
modeling YEDPA pro grams on g@her successful programs so as to avoid

" continually."reinventing the wheel",

-
°

New programs have many advantages, but when a program is new, untried
and innovative, 1t .is’ not possible go anticipace abl or even most of the

likely 1mp1ementat10n difflcultles. Our f1nd1ngs indicate that building on

.

a prior one or modeling it after one increases the ability to ant1c1gate im-

plementatlon p1tfalls. LR ,@ Py .
\l ' - ‘.

. ’

(VIII) SCENARIO WRITING: ANOTHER AID iN ANTICIPATING IMPLEMENTATION PITFALLS
" s * ‘ . g
Since it is not always possible or de91rab1e to build or.model upon a
\ . .
prlor program, we recommend the writing of a scenario as an additional aid K

"in anticipating implementation difficulties. - . . < £§ . .

L ) "
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.

Scenario writing involves the imaginative construction of future se-

quences of actions, the resulting conditions and reactions, and in turn

the further conditions and reactions that are developed by all actors and

*, v

organizations. ) . - .

. @ Scenario writing sensitizes program executives to obstacles ahead
and helps dévelop a "dirty mind": the tendency anticipate and
predict implementation difficulties and be especially attuned to
the interests involved and their 1ikelihood of delaying, even re-
sisting the planned implementation route (a "dirty mind" would
have predicted the ineffective -implementation of the swine flu

vacgination campaigglldh

Scenario writing brings the likely flaws and problems to the foréfrght

and forces designers and program executives to try to take account of ,them.

.

Onlike almost all of our other recommendations, scenario writing is

not primarily extrapolated from our‘findings. Only the New Haven program

made approximate use of it. But our recommendation is also based on the

findings in other areas, both positive and negative (e.g., the swin® flu

case) . : -

]

-

+

(IX) INSTITUTIONALIZING EVALUATION AND REASSESSMENT MECHANISMS

- 4
3
*

o

A "dirty mind" is aware that most implementation difficulties cannot
be anticipated fully and that a program's implementation cannot even come

cldse to being free of error. The test of a good program is not the ab-

sence of error, but the ability to detect its own errors and then“rorrect

»

them.

. &

e Thus we recommend that the procesges .of anticipation, prediction,
error detection and correction be institutionalized beyond scenario.
writing by building into YEDPA programs mechanisms for feedback,
evaluation, and reassessment of implementation. In many of the

" nine programs, the processes of evaluation and reassessment led to
the detection and correction of serious'{mplementation problems.

®

%

. . - i
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(X) THE NEED FOR STRONG PROGRAM EXECUTIVES AND THE PURSUIT OF "FIXER"
STRATEGIES ,

Detecting errors without being ahle to execute remedies is useless

and frustraﬁlug. Neither program assembly nor the subsequent. adaptation-
‘ .

compensation responses run by themselves. They should be guided by a

strong executive who has enough power to operate.
T -
® We also recommend that program executives consciously adopt “flxer"
strategies.

-

{\

mentation #Bocess to make it work. The "fixer's" adaptations-and compen-

sations are designed to protect, correct, and sometimes expand his program,

especially through coalition building and constant intervention in adminis-

trative detail., fThere is always a need for compensating in the implementa-

tion process for omiésiohs made at the design and adoption stages, which
are inadvertent (because then we can never anticipate fully all the later
: implementatién difficulties) and intended (because it was-not politically
or fiﬁancially feasible to include them earlier).. Nuﬁerous instances of

each of these elements of the "fixer" strategy were used in the nine cases.

(XI) A PROGRAM EXECUTIVE'S CONTRIBUTIONS AS A "DOUBLE AGENT" o

We recommend that prime sponsors seek program executives who can pla&
the role of "double agent”.

® Some program executives in the nine cases made major contributions
to effective implementation by acting as a "double agent", This
role consiszga\ef the ability to secure joint action among various
interests 4n the program assembly process by virtue of-~the:execy~
tive's standing and membership in more than orfe of the relevant
camps in.the implementatiop process. A double agent activates and
operationalizes linkages between organizations, agencies and other
persons.

. . {
In particular, all these double agents had direct experience with or
access to mador providers of jobs (most of which were either in the private

sector. or with a semi~-public agency). s

axvii . ) . ?

A "fixer" is a person who makes repairs and adjustments in the imple-




3 ’ A ’

In 1979 it does not seem gratuitous to advise prime sponsors to try to
. find "double agents." The soclxl policy infrastructure and overlapplng or-'
0

ks_have developed locally so much in the

P

past decade that there seems to have been a 51gn1f1cant/1ncrease in the sup-

ganlzatlonal and personal netw

ply of talented program executives in general and potent1a1 "double agents"

in particular. .

»

” -

Despite this recent increase, potential program executives continue to >
be relatively scarce because of our 11m1ted knowledge of how to increasé - .
their supply by exogenous means. The limits thlS places on strategies built

around executives will be discussed shortly. < .

-

’ ~

\ 5 V . o
(XII) . PROGRAM EXECUTIVES' TIES TO SOURCES OF JOBS Fe, ¥
: K :

B

Prime sponsors in particular ought to seek érogram executives who al-

ﬁ\:eady have ties to sources of jobs. / ‘
- [ - N

[ N
v

I

. /
There are so many ways that money can be gbsorbed in a manpower program

before one gets to job development that there ;s a tendency to forget that - ‘¢

- . jobs are essential for its effective 1mp1emen4atlon. Déveloping an effective

classroom component is not easy but it is much easier than getting good jobs

2

for youths. - - T 2 e o

e These program executives' 'ties preferably should be to private sector

jobs. * ) N

-

Private sectg; jobs are méore lékely to constrain youths in positive ways
because someone there is more likely to care if the youth doesn’t show up or
does his job poorly. As Arnold Packe;, Assistant Secretary of Labor, has seid,
"public sector Jjobs developed for xouth~typica11y tend to be short on pro- . .

viding -enough of the discipline needed to hold down a private sector job."
[

\
M >
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There is a need to emphasize private sector jobs because they tend to

be overlooked. Manpower prograﬁs are publié sector organizations and are

run primarily by persons who have spent most of their careers in the puolic

sector (or academic world).. Thus it is understandable that program execu-

tives ‘and their superiors are oriented toward public sector job development.
. ' —_—

(XIII) EXECUTIVE TALENT IS MORE SCARCE THAN MONEY OR GOOD IDEAS, ’

-

Our advice about fixers and double agents, though sound, has limits. .

e The fixer strategy is diffjcult to rep11cate Talent is more scarce
than either money or good ideas, especlally at ‘the executive level.

And we have very imperfect knowledge of how to develop such execu-
tives.

<

As Professor James Q. wiIson has argued: "The supply of able, experi-
enced executives is not increasing nearly as fast as the number of problems,
being addressed by publlc policy. This deserves emphasis, for it is rare{;A
recognized as a constralnt Anyone who opposed 4 bold new program on the:
grounds that éhere was nobody around able to run it would be accused of
being a petifogger at best and a reactronary do—%othlﬂb at worst."
v ey s
. g8
(XIV) THE NEED EOR MODEST AND SIMPLE"PBOéRAM DESIGN . €§

&«

-

T

.

Y

, -~
In 1ight of the scarcity of such persons, we récommend that the design

of YEDPA should not rely exclusively_on their presence. Moreover, the near

necessity of talented executives to achieve effective implementation, coupled

with ‘their scarcity, leads us to recommend a’ commensurate modesty in YEDPA -

érogram design and in our overall expectations for the programs' effective-
' T .

ness, ° -

e YEDPA® program designs should be(lnnovatlve but realistic in that they-

(a) antdclgate 1mp1ementatfon d1ff1cu1t1es,

(b) are modest, straightforward, and even simple. . -

.
- -

RN
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We have already discussed what we mean by this anticipation process.

/
Program designs should be modest and Slmple in that they maintain YEDPA s

>
focus on the goals of job experlence, tralnlng, job development,‘and place-

‘ment. By keeplng to these specific, purposes, YEDPA' s implementation, be-~

comes more manageable and more 11ke1y to avoid the implementation pitfalls

) 3
which have beset other social programs since the mid-1960's. “

E
Effective implementation is a function, to a significant degree, of
good local administration, out thet is not sufficient in itself. Even if
and when a local prong@,haé a talented program executive, he and the en-
tire implememtation process may founder'on'a highly complex program Qesign.

= -

-
s

(XV) MAINTAENING THE DIVERSITY OF YEDPA'S OVERALL -DESIGN AS A NQ/IQNAL
PROGRAM

A strength of YEDPA's overall design ‘as a national progfam ééems to be

the diversity it engompasses (e.g., the nine pro included two from

YIEPP, two from YCCIP, and five from YETP, with a good deal of diversity

among local program designs). Moreover, the flexible overall federal design

has allowed this dlver51ty to develop rather than mhndatlng it.

e Ve recommend that DOL contlnue to allow and encoLrage this difersity

. . through contlnulng its flexible approach. j

manlfestatlon. It 1s a constellation of 1nterre1ated problems with complex

‘sourges, occurring a11 across a large and heterogeneous natlon. Thus, both

to maximize effective outcomes and to maximize learning, it seems wise to

.

simultaneously allow various policj approaches to it.
" - F’

We do not recommend that diversity be required through the maintenance

of three or four separate programs within YEDPA. ®Rather, proggammatic and

Jocal diversity should be allowed aqdlencouraged in the specific design of

“individual programs.

-
-4

Youth employment—is-not a-9ingle problemNWIth”a~sxngle»eause or._a.single _ .

.

<
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- (I) NINE YEDPA PROGRAM’S

. .
W . . .
] .
. &
.

- »

. f . *
5& ¢ . . : ¥

. Toox oo
-0pr report’ focuses exclusively on nine YEDPA programs* selected on the Ut

basis of preliminary evidence (collected bf us and previous investigators

* who had analyzed scores-.of YEDPA programs**erbich indicated that these nine

had been effectively implemented. . !

° < ) Lo
. f
Our analysis first addressed the question of whether in fact these nine

prognams were.lmplemented effectively. Then, to the extent that they were
implemented effectlvely, we@%ttﬂhpted tp explain why they were. Finally, we

attempted to analyze the pollqy 1mp11catlons of our descrlptlons ‘and explana-

1

tions in order .to frame recommendatiens. . ’ 7
(' N o : ) » h
Our ‘dnalysis was greatly assisted by the cooperation of the staffs of
these nine programs and many 'POL administrators, especially Robert Taggart,

Joseph Seller, Janet Rosenberg, and Frank Slobig.

-

[
(II) THE IMPLEMENTATION OF THESE NINE PROGRAMS :

.
- . s

Impleméntation generally was effective in these nine programs. These

programs generally satisfied to a significant degree our broad criteria for

poyl
7

g,
‘"

v

effective 1mp1ementatlon-

'

e The program wa& dble to hold delay to a reasonable level. -

[

® The program was able to hold financial costs to a reasonable level.

N\

o * . . -

*Albuquerque's WORP, Albuduerque's THE, Baltimore's YouthWorks, New Havepn's
Ventures in Community Improvement Program, Newark's Independence High School,
Pittshurgh's s‘ax Portland's Emergency Home Repair Program, San Antonio's
YCCIP, Syracuse's BOCES-Hancock Training Program

**In "Refeérences" (p.100), see Wurzburg (1978a), Wufzburg‘(1978b), Dement
(1978), Ball (1979a), Ball (1979b), Feldman and Ostrower (1979).

. _ B
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’
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e The program was able to meet its_original objectives w1thout
rsignificant alteration or underachievement of;%EEée objectives.
({Here we .mean the spec1f1c objectives of DOL and local program
executives rather than merely the general objectives of the
original legislative mandate.

. e
-
.

;o (

N

.

¥ . .
{(III) WHAT YEDPA }S, WHAT ITS GOALS ARE, AND WHATﬁlT‘E?S DONE SO FAR*

The Youth Employment and Demqpstratibn Proﬁects Act of 1977 represented

a'major new Federal initiative aimed at undefstanding ahd alleviating the
problems of unemployed &outh. YEDPA createdvfour new programs,-each of |
whlch had different target groups and dlfferent st;Ztegles. It also ddﬁbled
the size of the Job Corps and set in motion an elaborate and complex process
of "knowledge development' through which a varlety.of stu@1es, demonstration
projects, and experiments have.been mount®d in‘the past two years.

- ' | T ga

The size and scope of the Act are significant: nearly $1.7 billion

through the end of this fiscal year and 460 CETA Primé'éponsors serving
nearly 230,000 youth slots in YEDPA programs. Nevertheless, YEDPA should
be viewed as a beginning: an important first step in addressing in a com-
prehenslve, diverse, ‘innovative, and often exper1menta1 fashion, what has
been described as a national cr1s1s--stagger1ng levelssof youth uneriploy-
ment,.primarily cohcentrated in poor urban and rural areas. ©

-

During the process of selecting the ni programs upoh which we would

°

focus, we collected prelimlnary evidence ¢n scores of other YEDPX programs.
 our prellmlnary impression is that, 1n addition to the rfine we selected,
many of these other YEDPA programs Were_lmplemented rather effectively.

AR
o

i

*This section is pr1mar11y based on the excellent material developed by
Erik Butler and James Darr in -The Yolith Employment Demonst;atlon Projects
Act of 1977: Prelimmary Lessons . ‘ .

.
S a-
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Moreover, for fhe nine we analyzed, during the first eighteerl months of

Y?DPA'SQExistence implementation seems to have occurred more rapidlly than

usually is the case for most social programs. :

+
o .

E?
Youth Employment & Tralnlnb Pro-

"
v
.

YEDPA is comprjised of four programs.
grams (YETP)-

bitious:

YETP is the lynchpin of YEDPA Its goals are sweeping and am-

programs "des1gned to make a significant long—term impact on the

structural unemployment problems of youth", These programs can range from

commun;ty betterment act1v1t1es" almllar to YCCIP to a host of."training and

services" generally 51m11ar to those already allowed under CETA T1tle II B

= - )
{

Several features distinggishYETT.from the other parts' of YEDPA and f£om
pre. s CETA youth programs, though most arxe matters of degree and emphasis:

::gg e11g1b111ty, an elaborate plann1ng process; the 1nvolvement of public
schools, coordination with other parts of CETA; allowances for &xperimentationh.

Eldgible participants are so-called "in-school" youth vho are unemg}oyed or un-

X .
deremployed and whése family income does not exceed 85% of the lower living

standard. ‘

- e

.
- o

1

¢ e

The YETP/plannlng process requlred consultation with unions and communlty
based organlzatlons, an lnventory qf local needs and resources, special co-
ord‘natlon with local education agencies (LEAs) and the establishment of Youth

Counc11s (w1th youth members) Twentystwo percent* of the money allocated to

each prime sponsor was, td be "used for Mgrams for in-school YOuth carried,

® out pursuant to agreements between~pr1me Sponsors and locad educational

agenc1es." This 22% set as133 i8 probably the most well known provisipn of
YEDPA and the one which has caused the greatest 1mmed1ate change in the p&an—

“"ning activities of prime sponsors. “ s

~. *In dlscuss1ng the dollar “allocations for YEDPA, we "have stayed with the
original approprfatlons in order to provide a sense of their relative
-share of the fuhds. Actual expenditures have "varied so much that.the

, subsequent funding years alter this balance considerably.

.
-~
»
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. The or1g1na1 approprlation for YETP was - $537 mllllon, of which about
$450 ml%}lon was ava11ab1e o prime sponsors and Goverpo;%‘<gAs of March 31,
1979, there were 18?,600 pditlclpants enrolled in YETP PLOgEaNS excluding
those involved in the discretionary projects. This is over three times the -

number enrolled in YEDPA's other three programs (YACC, YIEPP, and YCCIP).

" combined. Over 80% o YETP participants were economically disadvantaged, and

a&ett half were women and half minorities. | ' S

I .
Youth Conservatlon & Community Improvement Projects (YCCIP) YCCIP's

purpose is: "to prov1de youth experiencing severe dlfflcultles obtalﬁing emn-
ployment with well-superv1sed work in pronects that produce tanglble beneflts
to the community ".
. ” ' e
Appropriate projects are defined by the Act ae being="wo£k which would
otherwise not be carr1ed out" and can include a range of “community 1mprove-
entaP such as rehab111tatlon of public hous1ng, repairs to the homes of low—
income residents, energy conserxvation measures, and park malntenance &

.

The Act emphasizes the ‘quality of the supervision provided to youths in

YCCIP prOJects agd the need to, cooFdinate the youths work experlence with

localk educatlod'ggenc1es, 1nc1ud1ng "the award1ng of academ1c cred1L" At the
,\\-v

same tlme, proposed projects~are to be Plabor intensive" and to prov1de "job

training and skill development opportunltles .

N

. .
~ v

.YCCIP is the only part of YEDPA with mandated limits ,on administrative

costs (10%.of project funds) and participant, wages (at least 65% of total pro-

ject costs). $I115 million‘was allocated. for ZEFIP,fe&hal to the ‘&mount for

YIEPP, '. - : .

"Nearly 32,000 youth were served by YCCIP in the first YEDPA fiscal year
(1978) and over 80% of these were economically dLsadvantaged, 1nd1cat1ng that
pr1me sponsors mo¥e thantpet the Special emphasis_of the law. Over 50% of

.those served were m1nor1t1es, but only a quarter of~the enrollees were_ women.

A .
A ’
™~ . .
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- Youth Incentive Entitlement Pilot Projects (YIEPP): YIEPP is the most
experimental of the YEDPA programs. Its explicit purpose is to demonstrate
"the efficacy of guaranteeing otherwise unavailable employment"” to disadvan-

ﬁ'ged yQuth who "resume or maintain attendance in secondary school" or "In a

program which leads toQE certificate of high. school equivalency". To be eli-

gible.for an Entitlement project, a youth would have to be (a) economically .

N}
disadvantaged; (b) between 16 and 19 years old; (c) reside in a specific geo-

wgkaphic area; and (d) comply with the school attendance prdvision. N

‘KIEPP’E fundamenégi/;;;I\zg\@o test the effect of assured work on school
attqﬂdance. Subsidiary goals 1nc14ded testlng_the capacity of;gglme sponsors

perate such large scale admln;stratlve and job cre tion programs for;yputh,
\r*
experlmentlng with the use of dlrect wage subsidies in the private sector, and

utlllzlng alternative schooling arrangements to entice out-of-school youth

back into the educational system.

»

Several features of the Entitlement set it apart from the rest of YEDPA:
the concept of entitlement; the allowance for private sector wages; the most
restrlcted 1ncome ellglbllity in all of YEDPA; and the most elaby{%fe and ’

rlgorous evaluation de51gﬁ .
]

$115 million has been reserved for the Entitlements. Through March 1979,
over 50,000 youth h53‘b§en served in the Entitlement projects. All were eco-
nomically disadvantaged, just over half were women, and over 80% were from
minority groups. The minority percentage is the ﬁiéhes£ for any of YEDPA's

N

parts.
3

.

Young Adult Conservation Corps (YACC): The Youﬁg Adult Conservation .

Corps was created through a new Title added to CgPA. 1Its purpose was to offer

employment to "youths who would otherwise not be currently productively em=-

ployed" through "useful congervation work' on "public lands and waters".
¢ /
‘ { +/

It is administered~through an Interagency agreement with the Departments

of Interior and Agriculture who virtually manage all of YACC. Except for the
>

.
. \}
i
' . b d
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6‘ modest role of the Employment Serw in referring applicants and for’some

. pro forma coordination requirements, YACC is divorced entirely from the

‘CETA szstem.5 This is a major reason that this study did not include any
*YACC programs. We also focused'exclusively on the pther three types of

programs because they will be considered for refunding in 1980 while YACC

o P

’ will not come up for refunding Tntil 1982, ’ ~—
. . oA
: & .
5(\. In géreral, the accomplishments of YEDPA are quite significant:

e Nearly 750,000 youths haye participated in YEDPA programs during
the two years of it%\implementation.

e YEDPA's major programs have been implemented by the nation's CETA
primg sponsor system.

¢ e Innovative, experiments have bjé; put in place both on* the national
and local level. , ., -
¥
- @ Research commissioned through YEDPA ;és greatly expanded knowledge

\/ about the extent and causes of youth unemployment.

=Y . -
e For the first time, the youth employment system has been brought in-
to substantial contact with public sgcondary education. .
~ 4 l . A
. @ Youth unemployment rates have come down, with YEDPA accoqnting for
most of the new jobs gained by minority youths in the past year.

e Numbers alone do not reveal the remarkable range of local programs.

. The followingﬁg:z-the specific results of YEDPA:

B
A. Public Sector Job_Creation
o~ -, . o
e The employment and training system has been capable of adapting to
. new requirements, of cutting through normally expétted delays and
f providing youth job opportunities on a large scale and rather

‘quickly. e
s
- . #*There are 230,000 youth slots in YEDPA, but nearly 750,000 youths 22§e
_p/f~ participated because this includes youths who have dropped out or graduat
and then replaced by new enrollees. | . T

f

v ,
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® The majority of yod!h served by YEDPA are from minority groups. Be-
tween 1954 and 1977, employment/population ratios were almost halved
for all groups of black youth. Unemployment rates nearly tripled
(£pom 1374 to 38.7 percent’ for the'16-17 group and from 14.7 to 36.1
N for the 18-19 group). Some improvement in black youth labor force
participation has occurred-in the 1977-1979 period, although official
jobless rates partially mask the progress by not revealing the extent
of new young entrants. Over the past two years, for example, the un-
- employment rate for white youth age 16-21 decreased 3.1 percentage
~painte while they decreased 4.8 points for minority youth. Govern-
ment officials also note the 20 percent increase in the empléyment of * .
black teenagers ages 16 to 19. They estimate that at least half this
increase ‘stems from YEDPA and the other federal yquth initiatives. A
20-year decline in black teenage labor force part1c1patlo£ was re-
versed for black males ‘in the YEDPA period (it increased from 41.1
percent in 1977 to 47.4 percert in 1979).
° Priz;’§pgnsors have targeted their programs on the economically dis-
aﬁy taged to a degree greater than required by YEDPA.

e Work performed under YEDPA has been' shown to have both tangible com-
munity benefits and genuine economic value.

B. Access to the Private Sector

There is a growing consensus, on all levels, that private, for-profit

employers must be more deeply involved in solving the nation’s youth employ-
\ ° - ¥

ment problems. Based on their own identification of needs, large and small
. L4

employers require significantly different policy approaches.

® “There has been no long-term or large-scale test Qf direct wage sub-
sidies for youth in the private sector, but the Entitlement has
shown that direct wage subsidies will attract private sector par-

tic 1Eatlon .

I

< o

c. Educatiohalxstrategies and Institutions
7 .

e The 22 percent setraside tends to work well as a financial incentive
) for local Education Agencies td’part1c1pate in JOlnt action with the

\W/ prime sponsor. - .

.

2

rvo Young people previously out of school were attracted to participate
.in the Entitlement through non-traditional sqttlngs, primarily al- ji

ternative schools.
. ¢
- 2
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The YEDPA experience suggests that a more diverse menu of program offer{ngg

is required in order to meet the different needs and interests of out-of-@

school and underachievingt youth. A simple "return-to-school" formula is pot

susggcéent. . : P

>

7
.

D. Supportive Services ' .

.o Bost prime sponsors.have planned and offered a wide array JQ\Eervices.
to. youth participants in YETP, YCCIP, and YIEPP. ,

¢ Three se}vices=ktransportation, child care, and health care--have -
emerged as having an increasing impact on youth employability.

AS

E. Management

.5 . . e

& B3 .

_® Prime sponsors are capable of managing youth programs, even those with
the scale and-complexity of the Entitlement, though their capability *
varies greatly. . '

e The kngwledge development strategy has ‘been particularly effeétive in
devising innovative delivery approaches (such as intermediary corpo-
rations), structuring demonstration projectf, coordinating basic re-
search, and increasing awareness of the value of e;perimentation.

~ ot .

e YEDPA has led to increased connections between pFime sponsors and a
multiplicity of community based and non-profit organizations. The
record is less auspicious with unions and private employers.

. .
g Al
’
- -

S

~

N (IV) * SOME BACKGROUND ON POLICY IMPLEMENTATION g .

/ 5 ¢
S ‘ ) o

The genera{ly effective,implementatioﬁ of the n{ne YEDPA programs ana-
lyzed is no mean accomplishment in light of the frequent ineffective iqpleme;—
tation that most qnalysts of domestic social poficy'pr%gfams have found., N
Some brief examples of these historical patterns will serve as a useful back-
ground and point of contrast for the énalysis of the effectivé‘jmplemeptation
of, the nine YEDPA programs. They will also indicate the géheric nature of

‘implementation difficulties, which is to say the generic nature of the imple-

%

meﬁfation obstacles which tHfése nine YEDPA programs faced and generally over- .

came. : ’ . !

A
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e In 1965 a new agency, the Economic Development Administration (EDA),
was established by‘Congress. .The EDA decided to go into cities for
the purpose of prov1d1ng permanent new jabs to mlnorltles through
economig development“ In 1966,0akland was chosen as an experiment’
in showing how the provision of public works and building loans can
provide incentives for employers to hire minorities. All partici-
pants at the local and national levels agreed about the program's

o, goals; there was *minimum publicity.’ Ample funds were on hand at the
right time. Congressional appropriations, EDA commitment of funds,
to Oakland, and approval of local projects by city officials and
private employers all occurred within a few months.

EDA was to provide $23 mllllonoln loans and grants to enterprises in
v _ Oakland which agreed to hire minorities and build facilities leading’
to minority employment for a total of 3,000 new jobs. The later
o steps of implementation were felt to be "technical questions™ that
would resolve themselves once the initial agreements were negotiated
and commitments made. But these "technical questiops” provided con-
tinual problems for five years. Indeed, three years after EDA en-
tered Oakland, only $4 million had been spent and only 63 new jobs’
had been created. After five years, only $12 million had been spent
ano only 900 new jobs had been created (Pressman and Wildavsky).*

e In 1967 the Johnson administration launched a new program, New Towns
) in-Town (NTIT), to create model communities on surplus.federal land
in metropolitan areas. The NITIT's objectives were to demonstrate
the federal government's commitment to help the nation's troubled
central cities, build new housing for the poor, and to show how much
could be accomplished by a combination of high level political sup-
. port and imaginative urban planning and new technology. Initial
—_— agreements by local officials seemed to federal officials to be wide-
'spread. But dlsagreements rapidly came to “the ‘surface. A number of
local’ groups strongly opposed low income. public¢ housing; local of-
f1c1als preferred development plans that would yield more tax revenue;
, and conservationists were opposed to6 any plans for construction!
3 Finally, after four years, no new towns had been built apd practically
none had even, been started (Derthick). . ¢

e In mid-1969, xhe Lanterman—Petris short (L-P-S) Act went into effect
in California. This law was intended to protect the civil liberties
of persons alleged to be mentally ill and to accelerate the trend
toward "community" t:eatment of the menta119 ill as an alternative

" to hospitalization in remote state institutions. Implementation of
half of the legislation, protection of civil liberties and a general
movement toward de-institutionalization went well. But the other

half-~provision of outpatient ser¥ices at the community level--was
- . - ¥

R . *Authors will be &ited in the body of report. See "References" eection
for complete citations.
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very slow, expensive and reached only a portion of those released
from state institutions. For instance, in San Mateo County (noted
for having thg state'§ most progressive cogmunity mental health "
service systemi&of 260 patients discharged between June 1972 and
- Décember 1973 from Napa State Hospital to San MateqQ Ceunty, only a
minority, 107, received follow;up mental health services. Another
- _2 -66 received public assistance "welfare" but no mental health ser-
vices. (Bardach, 1977) . -

\
13

One of the lessons of the above case’studies is that at the heart of
many instances of ineffective.implémentation is a vicious cycle of delay.
b £

It often may begin with merely minor disagreements between just a, few actors '

- or with the minor delays associateé'with simple standard operating procedures

-in bureaucracies. ‘But, in the context which routinely characterizes social
. ' N N
programs--changing actors, diverse perspectives, and mbultiple clearance
points~~these delays often lead to the next step in the cyole: ° suspicion

of ultimate failure or high salvage costs, withdrawal of previous commitments,
- . . A
more delay, increased anxieties, more suspicion, withdrawal, further delay,

.

and so forth.

- —".
3
P

Furthermore, it seems likely that this pattern of ineffective implemen-
tation is not a recent p&enomenon. Most o% the 3tudies documenting this
pattegﬁ'aré based on programs of the 1960's and 70's. But what is new seems
only to be our more explicit and direct interest in the implementation stage‘
of the policy process and our willingness to ask hard quesgions about the

actual effectiveness of implementation efforts. -
M <

e This pattern of ineffective implementation probably existed before
the 1960's because the fundamental factors underlying it are long-
‘standing elements of our’ political system. These factors include
the fragmentation and dispersion of political power which make im-
plementation agreement difficult (federalism, local control, shared
power between separate executive and legislative branches and the ™
multiplicity of decision points at all these levels); the sgparation
of policy designers from polity implementers; the annual budget re-~

. view pressures and biennial or quadrennial election pressures, which
create demands for instant results and counterproductive implemen-
tation decisions, e.g. (selecting programs that can be processed in the
shortest time); vague standards which make. implementation difficult.
but which are almost endemic because ledislators rarely can agree on

P more precision and specificity and so they pass the problem on to

the implementation stage. . _ .
ke J
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“But it should be emphasized that these factors which seem to underlie
ineffectivg implementation invglye significant dilemmas. These factors are
valued characteristics of our political system. The behavior which often

is associated with ineffective implementation is legitimate. ;ndeed; it is
purposive rather than aberrant or pathological behavior. The actors who
pursue this behavior are trying to achieve valuéé that are wideiy accepted
in our political culture. However, this involves significant dilemmas be~
cause at the same time these actions tend to contribute to ineffect}ve ime

plementation,

<

Y 1 .

Some of the dilemmas associated with the factors just noted include the
fact that éhe fragmentatign_of power in .the form of federalism (and especiallyg
local control) is widelizvalued despite the fact that it makes implementation
-difficult. separate executive and legislative br;;;hes seem to lead to many
inefficiencies, e§pecia11§ at the implementation stage. But they are con~ ‘
sidered by many to contribute to sustaining democracy, pluralism, and many ef-
ficienciesdspch as providing a pattérn of policy oversight that.helps to detect
and correct policy errors. Separation of polici design from implementation may
cause difficulties but it also gives ﬁolicy designeré the freedom and incentive
to innovate. The short run pressures of electigns and budget reviews indicate.
the tension between the need For electoral control over politicél leaders with-

in short periods and the much longer period required for policy fruition.
T ' . .

»

(V) THE EFFECTEVENESS OF THE IMPLEMENTATION OF THESE NINE PROGRAMS
P -

k]

The complete details of th; degree to which these nine programs satisfied
our  three criteria for effective amplementation are in Appendix B which_con-
tain% the hine,cdmplete case studieé} preceded by the abstracts of thesF case
studies in Appendix A. sSummaries of the cases are presenﬁed here roughly iq
the order of each program's effectiveness of implementation (ranked by quar-
tiles). There are no exact rankings because the nature of the data does not .

lend itself to such precision.

f
1 B 4en
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e Very Effective Implementation: Pittsburgh's STAY, New Haven's VICI

)

e Highly Effective Implementation: Portland's EHR, Syracuse's BOCES-
! Hancock, Albuquerque's THE program

-

‘\\

.

Q* Medium Effective Implementation: Albuquerque's WORP program, Newark's
. IHS

t A

<

e Borderline Effective Implementation: Baltimore's YouthWorks, San

\) . ) _ Antonio's yccip -
- ¢ > .

We found that all nine programs were effectively implemented and these
rankings* indicate their varying degree of effective implementation. This .

; ‘variation is significant because it Seems to be associated with the p‘gsence

“® or absence of some of the ¢ ditions:thét we found to contribute to effective
implementation of YEPPA: (Most of tﬁese conditions tend to pe)présent in the
programs which Werg most effectively implemented and some of‘the conditions"\
were missing from some of tﬂé programs that were not as effectively implemented,}///

. v

-~

hese programs are reviewed in terms of our, three criteria for effective &gl .

' ¢
implementation: (1) minimizing delay; (2) minimizing financial costs; (3)

meeting objectives. (Each summary begins with a brief description of the pro-
° - J ’

gram,) -
' ‘e l - . t

A}
These summaries are not evaluations of these programs. Such evaluations

g

would include analyses of tﬁe programs' ultimate,outcomes (the programs' ef- —
fect on the tafget population) as we}1.a§ the effectiveness of their implémenj
tation. For‘the reasons detailed.injthe'éect§on (Vi@?) of this introduction,
we cannot fully analyze these.ultimate outcomes at this time.
. ’ R . 4 .
Thesg analyses are based on the programs' operation through May 31, 1979.

- N p—

i

Meven these quartile rankings afe not exact, and there is an pverlap
between most programs in contiguqlis categories. But we are confident in our .
.assessment at the poles: The impleme&htation of the prégram in San” Antonio
and Baltimore generally was effective but the implementation of the program
~nNew Haven and Pittsburgh was much more effective,. with the implementation
of the rest of the programs lying somewhere between those tyo poles and gen- .
. erally being in the direction of highly effective implementation.. .

~ ’
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. _ VERY EFFECTIVE IMPLEMENTATION + . . - -

Pittshurgh's STAY o ' .
P e

STAY 'is a YETP program which is operated by the Pittsburgh Public

Schools1~ STAY seeks to introduce economically and educationally disadvan-

taged, in-school youth to the rewards and rrgirs of the world of work. ~ STAY )
con51sts of work experlénce, academic instruction about_the world of work, (*/ , .

_ . and support serv1ces. (a) Work experlence. an attemgéﬂgo provide, practical -0

p— ~-

job experlence for youth who have never worked. (b) Academic instruction:

teaches STAY parttz:jants what is yequired of them in the world of work and
or th

its rewards f (c) Support services: as%tsts_the student in cdealipg

’

with personal problems. b ° (/ ‘ e

‘Delay: The program began in Fehruary, 1978 (the earliest possible date for

| _a YETP program). o __._;/ e '
™ pinancial costs: No overruns . -
- / .
< Satisfaction’of objectives: STAY is, a large (550 participants annually) pro-

gram that takes the poprest and most academicaily disadvantaoed youth. It is

highly effective in recruiting thé target population‘which must meet the most
strlngent elléhblllty requlrements of the nine programs analyzed. -YETP allows -

- part1c1pants to have a family income of up to 85 bercent of DOL's lower living
standarq. But STAy s requlrement is more strinoent--a family income not high=-

™. er'than 70 percent of DOL's lower 1living Standard. STAY also introd%fed the
requirement of having a two-year academic average below a\"c". *

Job experlence ig crucial to the success of such a. program, and jqb’é;-
velopment is a very difficult task for these programs to aqhieve. STAY has - :
been highly effective in developlng a large number (approximately 35) of high

. R R
‘-

+ "4’— '
. o9 -
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quality publi® sector job gites* which must meet the following two criterid:
. “(4Y thexe is a job for the student to do; (b) the student is well £;;ervised.**

’ ] Je -
ry <

Fo¥ the first. fall semester (the only one for which data are now avail-

able) 65 percent of participants completed am (152 of the 231 initial
enrollees). And 47 percent (72 of the 152) of them got private sector jobs .
within threemmoéths of progr;m completion.- . . ] A ‘“
. ’ / < - , &
c N Lo ‘ Nevé Hayen's VICI '
-
New Haven's vICI began in OctoﬁE;/;f 1a78. Tt is funded thrdugh the
" Corporation for Pﬁilic and Private Ventures (QPPV{. Its désigﬂ‘was modeled
after Emeégenéy Home Repair, a pré- DPA program in Portlaad, Oregon. It «

enrolls approximately 55 out-of-school youth to perfbrm rehab and weatheri-~
zation on private, owner-occupied homes in low-income neighborhoods. The .
worksites and the supplies are provided by five city agencies. Supervisors®

are unioh carpenters and painters, gﬁb instruct as well.
. * '

-

.t q

14 [

‘ *When he developed”the program, STAY's director, Fred Monaco, decided
that it should have exclusive use 3f the 35,or so best public sector job
sites developed over the yeé&s by its predecessors, the SET/AVERT programs.
(As we will detail below, SET/AVERT are programs #n ‘the Pittsburgh public
schools begun in 1971 by Fred, Monaco and designed to provide low-income- in-
schfol youth permangnt part-time employment. STAY'was designed to deal with.
the types of youths who dropped out of SET/AVERT.) Monaco- reasongd that
since the participants of the STAY prbgram faced multiple barriers to employ-
ment, in order for thé program to work at all} the work experience component
of STAY would have to be th?igh quality. . . .

- »

X i o
- **STAY students work in- hospital dietary(sectioné, school custodial jobs,
the YMCA /recreation department. , Unlike "THE" .in Albuquerque, STAY neither

. expects nor hopes that students will be hired by these agencies. The-aim of

STAY is td take “students who have ‘never worked and who would probably have -

droppe of the SET/AVERT program and let them experience the world of
\.work. m who ‘successfully ‘complete fTAY are channeled into SET/AVERT and
. access to higher quality,jobs'with4§pture.emp1?yment possibilities. )

-] ‘,“ . ) -
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tr‘ / ‘%’ ¢
: : - . B AN
- S S

e fas “ , ]




» . .
- .
.

Delay: The program began two mﬁeks after RDOL (Boston) signed the:fontract in

September.* ¢ ' v .
- / . * ’ ’ ) .
Financial Costs: No overruns. But because qof slight underenrollment &n the
program (see below), there has been slight underspending on both participant -3
wages and the administrative component. ' 7
P o

Sptisfaction of objectives: Minor problems in he skill -‘training component
were remedied through effective error detectionﬁ;hd swift error correction:
there was initial overemphasis on achieving job productivity through many (f
small jobs which could be completed quickly. But this offered participants
a lesser menu of skill experiences. The program 'director shifted the policy
‘to larger work31tes which offe§ed a broader variety of skill experience.
Under both the small and large job site polic1es, the program's community ﬂﬁl
provement objective also has been effectively achieved.
. } . ' y
Post~program placement in apprenticeship programs initially did not meet

' .

projections because“of factors beyond the program $ control--New Haven's tight

2
labor market. while still making union placements, the program hag coped with

this by also successfully focusing on non-union placements.

. -~

It also should be noted that the New Haven VICI program is one that the
general implementatibnlliterature (summarized. above) would predict would be | ) ;
implemented ineffectively: First, though there were signigscant design inputs ' —A.
made by the locals, this _program was essentially a national design (based on
the very different context,of Portland, Oregon).being brought to a locality.

The literdture suggests that this generally makes implementation difficult.

- Second, as both the "Anal§sis and‘Recommendation" section and Appendix B will -
indidate: the New Haven program also faced more than an average amount of po-
tential implementation difficulties. Given this background, the progrmﬂ'

“effective implementation is all the more significant

*This was three months after New Haven's proposal had h.'l approved by

CPPV. But New Haven experienced less delay than five of the eight VICf&pro-

. grams administered by CPPV; the other two experienced only two weeks less de-
lay than New Haven. . .

.
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school teachers with construcsion backgrounds.

' munity improvement objective’ has also.been satisfied.

’,: -
HIGHLY EFFECTIVE IMPLEMENTATION ° .

- \ .

.Portland's EHR (Emergency Home Repair)

-

-

EHR isg a uork experience{program serving in-school and_out-of-school
youth., Begun in 1974, the program has since become a YETP program combin-
ing funds from DOL, HUD, the school didkrict and the city. The prograh is £ ‘
contracted out to the Portland ‘Public Schools Who hire personnel, recruit . *
in-school youth, and provide a headguarters. Supportive services and re-
cruitment of out~of~school youth is done by the city through CETA. The
program’receives its worksites and supplies from the Portland Development
Commission (private, owner-occupied homes of the poor, handicapped and‘el—

derly). Youths perform emergency rehab under the supervision of public

Delay: The program began less than one month after the proposal was ac-

y |

cepted.* ) .

. . oot . | &
Financial costse No overrunsron an annual budget of $400,000 {including in- Q\\\”
kind services of school district and city personneli. v

. " . .

° <

Satisfaction of objectives: EHR's projected enrollment has been achieved (am

average of 38 of the fﬁfprojected youths) through strong decentralized recruit=- j
ment procedures (each high schoof%has its own work experience coordinator who )
refers youth to this and other programs) .’ But the absence of any screening . cgz'
standards for referrals resu1ted in a vefy high participant turnover rate,.

This was later remedied by the personal interViewing.of each applicant by the"

program dirgctor which resulted in an almost 70 percent réduction in parti- -

. czpant turnover. The target of economically disadvantaged youth has been “\

achieved "But 1n contrast to #ittsburgh, EHR has used the higher standard '3
(family income undexr 85 percent of the DOL lower living standard). The com—

.

*Several months later the program closed dé%n while the agreement with 4y/r—-
the school district‘was-being finalized,. But it only took three weeks to . ¥

..start it up again. . X ) ~

- i s
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., EHR had Significant administrative difficu1ties in its ear%y stages. oo

But even in the short run‘'they had 1ittle effect on program partic1pants. N [

7 (This contrasts with San Antonio and Baltimore where similar difficultiegr

did adversely affect partiCipants in the short run,) MorXeover, these dif- . |

, ficulties were overcome relatively soon, which is one of the cheraotefiSr

tics of effective implementation. EHR has been opérating long enough tS"
’ obtain placement data. ILast year the program had a pBSitive termination
rate of 60 percent with approximately half going into unsubSidized emplo§~ ij
mént and the other half obtaining further training outiide the program

- s +

The noteworthy aspect of the potential difficultieiafa01ng the Port-

-

Y
land program is that when it began (in its pre-YEDPA stage), it was a com-
pletely new and rather innovative idea, Again, on this basis one would

predict. ineffective implementation, yet EHR was highly effective. )

#
- ‘ L

~——= Syracuse's BOCES=-Hancock -~ ‘
® ) . - 7
This YETP formula-funded program serving out-of-school youth, wh{ch

+ began in November, 1978,under agreements between the City of” Syracuse *

(0ffice of Federal and State Aid Coordinator - OFSAC), the Air National
Guard (ANG), and the Boerd\of Cooperative Educational Services (BOCES) with
an enrollment of 20-25 }ouths, is conducted at the National Guard quarters /
of the'Hancock Air Force'Bése. The youths reoeive on-the-joh training in a

wide variety of fields, under the supervision of Guardsmeh, and r%medial ¥

reading instruction from a BOCES teacher. . . v

\ i - LS

-

Delay: = The procgram began within two weeks of initial target date.
’ ‘ : /

. Financial Costs: No overruns. Indeed, this is a very low cost program.

Many youth programs with a skills training component receive free worksites,

i

but(thgy have to purchas:)supplies and materials and, pay snpervisors' sala~ -

ries.. By contrast, the

yracuse prime sponsor (the city government through
v .

4
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-~ *

v ) » .o
its Office of Federal and State Aid Coordinatt OFsSaC ) negotiahed,an agree+
ment with a state agency, the Air National Gu rd, to secuse all of these ele- .
ment%éiincluding skilled technicians as supe sors) at no costs. The only

L costd the prime sponsor are a .classroom component ($21 ﬂ‘b annually) and S
i¢
'«  participants' wages. e
2‘{\ . 4
. . - . . Loy T N

Satisfaction of objectives: The program nasanot had any problems recruiting

low income and'minority'yoUth. But with an énrollment of 20~25, it has never
‘reached its target of 30 participants. Placement data were not available be-
cause’the program is still in its first term. But impressionistic evidence
1ndicates that the 1mplementation of the OJT 'skills component has gone well.
'_ The remedial education component met resistance from the part1c1pants, most s
of whom believe that they do not need it becausevtheyhare high school grad-
uates, However,,adjustments in‘this curriculum have reduced this resistance.

-

- e .q’ )
Just as major potential difficulties faced the New Haven program, it
should be noted that the opp051te was true for this program: Foreinstance,

1ts ijectives are modest--a small pfogram (for a maximum of 30 partic1pants)
E VY

aimed aﬁ?a group w1th better-than-average educational credentials--high

e ‘. < + ENY . \ ‘,— -
/// sghool_éraduates. B . L : .
~ et sae S o
b - < & s B » _

th» Albuquerque (5 THE Program

o -«
e - G
ra
v -5,\ “

THE is a YETP operation run by tﬁe Albuquerque Public Schools (APS)".
. Sexrving in-school youth, THE consists of (af“Job e erience: partic1pants in’
‘ the program are placed in one of five Albuquerqug' tels and given hands-on

instruction, in-each of five areas of the hotel operation. (b) Academic instruc-
with the requirementé

struction: studénts attend twice weeklx clas

-  rewards, and problems of the world of work
" .

o

/i dents deal with personal problems.

wd“‘ﬂ

”
* Delay: The preéram began in. Febryary 1978 (

YETP program). °*
, . . ‘ ©
{
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R Financial costs: No overruns. In fact, despite initial difficulties over

negotiations with the hotels over their training fee (see belbyl, two of
g
the six hotels never billed the program at all. . ’

N

Satisfaction of objectives: THE has achieved over 95 percent of its target

90 participants. It did this by overecoming initial recruitment difficulties

(the necessity of the counselor making several trips to each guidance coun-

selor to explain and sell the program). It has also achieved the target of

fémily income no higher than 85 pergent of the DOL lower living standard,

* which required a waiver by‘the/prime sponsor becausé the prime's initial tar-
get was the 70 percent level. . . “ i ‘

L IR - . -

>

But THE has not been effective in the recruitment of academically disad-
- vantaged youths-—potential dropouts. It has no specific recruitment system i
for_this and no entrance requirement SuS,,/B Pittsburgh's of a below C aca~
demic average. The training obJective/isJyery effectively achieved THE
provides some of the most significant training of the nine programs analyzed
- becaus:>ielatively rapid advancement is possible in the hotel industry, es-
pecially in Albuquerque where it'is strong and growing. ~ THE's initial place-
" ment record of 80 percent was strong buf the following semester it dropped

4 ¥ - .
" tq between 40 and 50 percent.* ‘

MEDIUM EFFECTIVE IMPLEMENTATION

. P . : \ ° ~
- . Albuquerque's WORP ’
° &F
. e \
¥

As a (Tier II) Entitlement prog:gg! WORP "entitles" any elrigible youth

living in a geographically defined areas to a part time job during the

school year and a full time job during the summer as long as the,youth re-
‘ mains in school. Participants can also earn credit toward gradqation/hy en-

% \
) G . .
- >

.

*This may be dhe-to seasonal employment fluctuations in the hotel in-
distry and the directon's contention that THE began to attract more disad-
/ vantaged participants.

-
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&
rolling“in WORP (listed in the school catalogue as an elective). Once eli-

'gibility is certified, youths are assigned a WORP oonnselor.who informs them
of their rights and responsibilities and helps them select a job from WORP's
available pool. ‘
leéi: The program experienced modest but troublesome delay receiving the
grant aﬁardﬂm Thus, the program had to begin after the start of the school
semester which heightened the pressure to enroll youths rapidly and move them .
on to worksites. But the main significance of this delay for thelissue of ef+
fective 1mplementation is that the program was able to effectively gain the
school system's cooperation ;n making] the adjustments to the late start-up

date which was out of phase with the school calendar.

-

LN

’ 3

Financial costs: No overruns. Moreover, the program has been ab%g to allocate

more thap the required amount on participant wages (77 percent of the total bud-
)

get) because of its ability to obtain worksite supervisgrs at no cost to the

program.*

4

.

Satisfaction of objectives: Thé program has reached 80 percent of itk pro-//

jected enrollment. But it has not been effective in reaching school dropouts.

' ¢="I‘he initial target was that 10 percent of entitlement eligible youths would be
dropouts, but the program has only enrolled 5 percent.  (Baltimore, by contrastf
has ac¢hieved its target of enrolling dropouts to the level of 20 percent of its
total enrollment.) Unlike most entitlement programs, WORP has been successful, -
however, in gaining the award of academic credit.for work experience. But it ;
has not achieved the YIEPP ohje ive of job "development in the private sector,
_which is significant bothsmaferially and symbolically for YIEPP. WORP' s two ’
worksites--the University .of [New Mexico and Kirtland Air\Force Base--have sev=
eral advantages which will will discuss below. Nevertheless, they do not of-\

<
fer private sector experience or direct future placement.

) . oo v ¢

“#This also permits the program to pay counselors according to the public
scheol salary schedules withou& the strain on other portions of the administra-
tive budget experienced in other YEDPA programs. .

A
”
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Newark's Independence High School (IHS)
IHS is a private, non-profit, alternative school which seeks to integrate
its @cademic curriculum with practjcal work experience iu order to assist aca-
demically, socially, and economically disadvantaged youth. The student alter-
nates between nine weeks of academic 1nstruction with heavy emphasis on reading
and math and nine weeks of work in an area of employment in which the student
has expressed some interest. In addition to work experience and academic in- r

struction, IHS also has a social service department for aid with personal prob-
t

lems. ‘ :)! . - -

“Delex: The orogram began 1§§€ime at the start of the school year.  IHS was

"awarded its $300,000 grant \DOL in August 1978. But because of conflicts

with the prime sponsor (detailed below), theNEOntract was not signed until .

October 1 and funds were not, received‘until the end of October. IHS's in-

tensely dedicated staff went for over a month without pay in order to have
“_ the program begin on time. - 2 ‘
¥

Financial costs: The original grant was increased by $56,000 to solve a prob-

*~ lem with Epe prbgram's work experience component. It should be noted, however,s
that IHS was willing to forego this increase and operate the program differently. K
It feceived the money at DOL's insistence. '

Satisfaction of objectives: Recruitment is not a problem at IHS. It has a

waiting list of %ﬁd youths for 100 positions. It has also achieved its target
. of youths with previous difficulties both in and out of school: Over half of
- the student body were expelled or dropped: out of a previous high school and

almost half have arrest records.

IHS was not able to meet DOL family income qualifications and had to re-

ceive a waiver from the prime sponsor which involved a fair amount of conflict
. ‘ . 2 :
i

I~
)
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between IHS and the prime.* Satisfying objectives of overail implementation
progress, IHS was able éo‘resblve tﬁe conflict in its own fgvor:and with only
""a small amount of delay. But the fact remains that the -family income objec-
tive was underachieved by quife a bit since the waiver for IHS allowed it to
go beyond not only the 70 percent level (t?e initipl target) but also &Ee gf
percent level. Similar conflicts between IHS and the prime sponsor and IHS
and bOL characterized several elements of the jmplemenéation process. But
unlike the one over incomé eligibility these did not result';n any other sub-
_étaniial underachievement of objectives. But there was a good deal of bureau-
cratics implementation difficulty with which IHS was only modefqtely adept-at
handlipg. Howeverf as in the Portlaﬁa case, with a minor excéption these
difficulties in Newark have not yet adersely affected the participépts or N
i_ the substance of the program. Y
N . . ) . ' ' P
° » _IHS has had some small problems in rétaining all of its private sector
*  employers because of DOL's successful insistence that these employers would
have to fulfill DOL requirements and pay one-half of the wage bill.** -
G o l 7

I H ~ M *
I'4 sl

-

o *In its initial proposal IHS had agreed to serve only students whose

. family income was 70 percent of the lower living standard. However, the ’

/>—~ _ subsequent income verification found there were a number of students at IHS
whose family income was as high as 85 percent of the lower living standard. \
The prdpe told IHS ;zutake these students off .the work experience ‘component’
and that the prime 1d no longer pay for them. After several weeks of con-
flict and negotiation, IHS received a waiver to go beyond not only the 70
percent level but also the 85 percent level. ® M

~

9 ~ Al
. -

**THS's initial proposal had stipulated that in their YETP program théy
would continue their tradition of having the youths paid either no wages for
their work experience component or wages below the minimum wage. IHS ini-
. tially rejected DOL'g insistence on both paying the minimum wage and the em-
ployers paying ®ne-half of the ge bill. They said that this confljcted with
the schodt’s image as-\an inncyative educational experience rather than an em- N
ployment agency and that would cause the school to loge all of its private
sector employers. Months of pre- and post-proposal negotiations resulted in
IHS -acquiescence tQ the DOL requirement and DOL's -increasing the grant by
$56,000 to cover this element. . )

—x
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The academio instruction component has- been implemented effectively and !
‘is well integrated with the work experience component. Average school attend~
ance is approximately 80 percent and average job attendances is 90 percent.
The separate Career Develgpment Seminar, which is designed to explore issues
surrounding the world of work, has hot been effective. It'requires the type
of/gdaptations*thet were made in a similar class in Pittsburgh's STAY program.

But unlike Pittsburgh, these have not been implemented as yet at IHS. %
- . (,~\ »

< A
. " dUnlike most of the other programs, the ultimate goal at IHS is graduation

from the school rather than simply job placement. After.only one year of the -
YETP progr there are insufficient data on: its possible effect on the school's

&

dropout rate or post-graduation job placement.
v ' - ‘ ° N
BORDERLINE EFFECTIVE' IMPLEMENTATION

.

Baltimore's YouthWorks . .
. . ' f«
, This is\e YIEPP (Entitlement) program placing 7,000 youths in part time

jobs during the school year and full time jobs during the summer so long as the
participant remains in school. The majority 6f the youth (over 80%) are placed ,
in either public sector or private non~profit jobs. The remaining 10% are
placed in private sector jobs with most -of these placements coming from smail

A

"ma and pa" businesses rather than larger, corporate operations.
Delay: The program was only moderately successful in avoiding delay. Place-
ment of enrollees in jobs was delayed.by the program 8 inability ;to cope with
the very large initial volume and subsequent continuous enrollments: After

one montH of operation, 6,000 youths had been enrolled but only 35 percent of .
them had received assignments. Six months later this figure had been increased
to 83 percent. But this compares to a 99 percent job assignment rate in
Albuquerque's entitlement program (though the latter is the highest rate for

any entitlement program) These delays in Baltimore were reduced by eventually )
rbplacind the contirduous enrollments with a monthly assignment system. The pro-
grammatic and organizational difficulties, whioh will be noted shortly, occurred
so early in Baitimore that they -further contributed to implementation delay.
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Pinancial costs: To remain within its budget, YopthWorks had to negotiate

an increase (from approximately $3 million in the first 18 months to $5 mil-
1ion for its one year extension period) in DOL funéihg to pay addifional
staff necessitated by implementation.difficuities ané thé elimination b§ PSEs
from direct sQrvice delivery p6§1 jons. Furthermore, another elément of the
financial costs waslonlyheldtxJare‘sonaﬂie level becauée MDRC madg'a special

adjustment for YouthWorks.* . ¢

‘satisfaction of Objectives: The program has been generally successful in
meeting its projected enrollment lgvelg. Onejmonth after the program began,
in March 1978, 6,000 youths (?9 percent of projectipns) were enroileq.' Enroll=
ment levels held at beEyeen 80 to 85 percent of pfojectionﬁ in the first sum-
mer and rose to 95 percent in the‘fall.,-Twenty perceﬁ;‘of its eprollees are
dropouts, which is muc; greater than Albuquerque's 5 percenf. YouthWorks has
met its target of placing 10 percent of its participants in brivaté sec;o:
worksites., Herver, to %eet this goal, the program shifted from its early
emphasis on corporate and institutional. job development to a focus on "ma and
pa" service and retail businesses.** Whether this shift will lessen the pro-
gram's ability to achieve its goals of meaningful work experience and future
job opportunities must awaitJa comparison of placement~outéoméé between p;o-
grams whicp provide work.gxperience in ‘the small business and large cérporate

sectors. -

e " -

*As will be de\ailed later, after the increased funding for additional
staff, YouthWorks wopld not have' been able .to remain within the restriction
requiring that 65 pefcent of budget be paid t& participants unless YouthWorks
was permitted to deduct funds received for "enrichment activities" from its

administrative budget in computing those percentages.

**Corporate placements raised problems in terms of ‘perceived displacement
of union labor and employer intolerance of youths with poor work habits. The
small business sector demonstrated: greater willingness to put time and effort "
into training youths in return for useful free labor. The concern of the ' .
prime sponsor, MOMR, that it establish a good relationship with the largerscale .
business sector in order to meet other organizational goals also seems to have .
been a factor in this shift.

o y : Y
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éreakdowns in the participéntvgay;gl}*syggemﬂduring the first few months
of operation.created many citizen complaints to the Mayor's Office and MOMR
as well as bad press publicity. It is estimated that only between 300 and 600
p%;ticipants were not paid on time 6ut of a total of 6,000. But this is large
in absolute teims and enough to generate a ;ood deal of bad publicity informally
and in the media. Also, employers became discoureged when youths assigned to

them were not paid.

- This triggered a swift response from Marion Pines, MOMR director, and
gobert Ivey, MOMR youth services manager, These and other administrative dif-
ficulties were detected and overcome through two strenuous reorganization ef-
forts, which is a characteristic of effective implementation. Indeed, these
successful detection and correction efforts and the substantive improvements
that they created are one of the major reasons that we consider the Baltimore
- program to be effectively implemented despite its other limitations. Nonethe-
iess, it should be emphasized that these administrative difficulties reduced

-~

the effectiveness of the program's implementation because they were relatively

¢

numerous, sizable,, and-they affected the participants in the program? In all
these respects they differ from the administrative difficulties in the Portland
program. For instance, intake was halted for a month while the reorganization

took place. Our conclusions here are confirmed by MDRC's similar findings.*
‘-‘ ’
Finally, in ass§§§ing the implementation effectiveness of YouthWorks, its
large number of participants and other ambitious goals should be qonsidered as’

. ca s ' . /
major positive elements.

)

*MDRC praises Baltimore's YouthWorks as a leader among Eftitlement programs
in organization, ability to recruit part1c1pants, and absence of conflict be-
tween schools and the prime. But MDRC goes on to note that major reorganization
was necessitated by the initial inaccurate belief that its summer SPEDY staff .
could run Entitlement. ‘fmong other things, MDRC found that the reorganization
caused YonthWorks to halt intake for one month, "The Youth Entitlement Demon-
stration: An Interim Report in Implementation,f;MDRC, April 1979.

25
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2 San.Antonlo'E"YCCIP“”“

Th%fMexican American Unity Council (MAUC) of San Antonio operates a
YCCIP which offers training .to economically dlsadvantaged high school drop-
outs between the ages of 16-19 in the building and construction trades. In
addition to on-the-job training, each part1c1pant recelves two weekly classes
\\ in construction teéchniques and monthly employment and personal counseling ses-
sions. ‘Each'participant is offered four hours of academic instruction leading
to.a GED. Participation in' the GED class is volubtary butsnearly three-fourths
.of participants attend. The work done by the participants is confined to a 30~
block low income area and consists of weatherization, landscaping and home im-.
provements. The program is run by hispanics and it helps hispanics help their
comﬁunitylr ;
- Delays: The program began slowly and experienced several significant delays.
It was scheduled to begin in February 1978, and reacheo its peak enrollment of
100 youths in April. After an initial 50 youths and five supervisors were
"brought on, the YCCIP ran into trquble in enrolling youths and hiring union
superviéors. Slow applicant‘brocessing and poor screening dela;ed progress
toward enrollment projectlons.Youths were admitted to the YCCIP without careful
- screening. ?hus, there was a large number of dropouts because of drug or alcohol
.abuse or who were picked up by police at job sites for prior offenses or
court proceedings. Turnover among newly-hired CETA staff (along with inade-
quate operation procedures and training) exacerbated these problems. During
the spring the program was Shut down for ce weeks while negotiations with
unions concerning pay and working arrangé; nts for Jjourneymen supervisors

'were,concluded. Finally, an agreement on iring a@d}tional union supervisors'

was not completed until July. Youtbs could not be admitted until additional

supervisors were hired.
s .

Financial costs: San Antonio YCCIP has had problems in meeting its budgetary

objectives. During what we will call ‘the program s first phase (prior to its

51gn1f1cant reorganlzatlon), participant expenditures’ were below the requ1red
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__level of 65 percent of the total budget.and. in faet~barely reached the 55 percemt —~— ——
1avel. Difflculties have continued in phase two. As late ag March 1979, the

program still was $30,000 over its administrative budgef. However, recent ef~

forts have raised participant expenditure levels to about 63 perce;E. ) o .

This budgetary imbalance seems to have occurred because MAUC did not an-
ticipate the high cost.of union supervision. ‘Throughout this report we will
“See anticipation as an éssen;ial factor in overcoming implementation obstacles.
QAlso, youth abgenpeeism reduced wage expenditures because yoths are ogly
paid for hours worked. There were also cost overruns in the weatherization

" expenditures, Subsequent improved procedures and careful monitoring have

virtually eliminated these overruns. *

Satisfaction of objectives: The early stage of the program was marred by ad-

ministrative confusion and a failure to meet objectives. MAUC's executive

director, Juan Patlan, did ﬁot respond to signs of trouble with the YCCIP un-

til there was a low HUD Fanking of the program. Then, in the Fall of 1978,
! £he program underwent a major reorganization after Patlan used th€ resources

of two top staff ‘people to analyze the YCCIP's difficulties agh recommend

// solutions. YCCIP's first director--an inexperienced former MAUC investment

manager--was then replaced by MAUC's youth services coordinator, Maggie . -
Eureste. She was given major administrative support from Patlan and his staff.
With th;s help, she and the new YCCIP staff increased signifigantly the ef;
fectiveness of the ﬁfégram's implementation. ———

By 5uée 1979, YCCIP had enrolledggé percent of its projected 2§7 youths
and had long waiting lists for dork projects. It also enrolled 93 percent of
its tafget for females (70.youths), a significant accomplishment in a program
Q"\\Iéxde up largely of hispanics and focused on the traditionally male building : .
r

. ' N
ades. 7 &\<

In phase one, institutional community improvement projdcts were emphasized
at thé expense of other project goals. Large, institutional projects were sim-

pler to administer (supplies were provided by theinstitution) and to schedule

~
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(projects were long-term). However, residential repair, rehaBilitation and

weatherization obj§q§ives had: been in YCCIP'g debkign to respond to community

néeds other thén youth job training. “Thus YCCIH later discontinued insti-

tutional pﬂ’%ects and directed its efforts to meeting the original mix of
-3 -
v construction goals. : v

-
~

gEn'd
. F-3 M / :
Placemen?s and terﬁinationé 3nitia11y have.beeh close to projected goals.
As of June. 1979, thre was positive termination for 48 percent of participants
(85 youths), which Was 89 percent of pquected.goal terminations.. Eighteen

youths have been placed in union apprenticeships which is within the range of
the program's goal of 25 union placements.

- - N o /

N Stsz recruitment and hiring has
o

problelk, which has not
been fully resolved.

In add¥tion to problems with CETA staff, turnover among
the core professional staff_occurred frequently during the program's first
- phase and personnel problems contihue.*

-

e A final word on the significance of Emplémentation effectiveness of
these nine programs. Ascnoted, these are ¢nly approximate estimates
of their relative.implem@ntation effgctiveness. We are more confir
dent about the rankings at the poles than any specific ranking be- =~

tween the programs. But these approximations should suffice to in-

dicate the variatiomn among thg programs in implementation effective-
ness. ’ -

e Furthermore, the reader is cautioned to recall that the puxpose of

our analysis is not to rank these programs. Rather, it is to sugdest

a model of the vagious components and processes of a YEDPA program
which would contribute to its effecti

Ve implementation. Analysis of
all nine of these programs was useful in this

because on the whole
all were effectively implemented. :

e Finally, we wish to emphasize our concluETén that the ability of these
nine YEDPA programs to
difficulties represents significant, though incremental, progress for
domestic social initiatives. - h‘ P~ .
¢

R )
~

*at this time, it is not possible to determine the extent to which con-
tinuing personnel problems are the result of decisions made before the program's

- reorganization. However, it seems likely that reliance on CEFA staff is at
least partly responsible.

.

-
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cope rather effectively with their implementation ‘

]
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"YEDPA -(and similar’ domestic programs) seem to be significantly more favorable

(VI) THE DEVELOPMENT OF A SOCIAL POLICY‘INFRASTR. RE AT THE LOCAL LEVEL

-

- =

We found that the conditions in 1979 suriounding the implementation of

forseffective\implementation than they were fifteen or even ten years ago,.

. A
especially local conditions. * Thus, many of our recommendations are more

feasible today than in the pasf. They are based on programs\ﬁhat are moré
replicible than in the past because these favorable conditions are more wide-
/ .

spread now. . ] o

- /\ . \
(A) As sar Levitan has argued, actors and designexg at both the Federal and

local level learned a lot about designing and implementing social policy dur-

. .ing the 1960's and 70's (Levitan, 1976).* .
. \

o In addition to this learning, in the past fifteen years a‘rich and de-
veloped social policy infrastructure has grown up at the local level.

e The individuals and organiz?tions which comprise this infragtructure
adre oriented toward innovation  and socialprogress. Many are alumni of
. Great Society programs and their spin-offs via foundations. Others
are alumni of post-Great Society ijmovative pr s of DOL and HUD.
- - The accumulated experiences of these programs hgge produced-a—great'--
deal of learning for 4ndividuals ,and organizations.

%{:/§;§11 young, but they have learned much from

They represent a new class of actiwvist

Many of these persons

these previous varied experieiées.

bureaucrats. Organizers is a,good functional descriptioan them and liken-
ing them to community or labor organizers captures a good deal of their back=~
ground and personal predilection. However, they play a larger role and their

"positioning” is broader: for instancé, they are bureaucrats. | They are not

just inside the "system" and established, they are also government officials.

a

*One of Levitan's conclusions is that "new- and experimental efforts will
usually come up wanting when compared to longstanding programs. A longer time

‘péeriod encompassing the evolution of the more successful approaches, the re-

trenchment of the less successful, as well as implementation of needed refarms,
is required to get an adequate perspective" (The Promise of Greatness; p. 2
277).

-
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] But we wish to stress the organizationaE rather than personal ele-
ments, and this is why we use the word‘“infrastructure“ We also

found rich organizational development. These organlzatlons are ws: .
?established“.

4

These persons have helped to develop numerous cdommunity based organizations
(CBO's) as well as new public agencres lor special programs within then) .
These organizations are experlenced, effective, and relablvely prosperous. .

They know how to'develop monetary and political support.
) ]

(B) This growth in local organizatlonal infrastructure has produced complex

organizational and personal networks that llnk persons and organlzatlons and

give them overlapplng interests. These networks have grown over time and

are built on past relatlonshrps and trust. All of this greatly facilitates

securing JOlnt action and program assembly. They smooth the ‘way for effective s
cy
- . ¥

¥

-

_The development of these -networks whlch BOW fac111tate program assembly
is seen in the close cooperatlve working relationship in Pittsburgh between
the as51stant director of the Prime Sponsor, Phil Shugar, and Fred Monaco, ’
‘the dlrector of STAY. During the late 1960's and early 70's, Shugar and Monaco
worked together on'a regular ba51s when both were Neighborhood touth Corps

counselors in Pittsburgh. o -

. In Albuquerque, linkage between key actors in each organization was al- ~_r’
ready in place before the development of WORP. OCETA youth program head, Carlos
Duran and’ the APS (Albuquerque éﬁblio Schools) QCETA liaison, Jack Kaemper, had
first worked together in the Neighborhood Youth Corps in the late l9§0'§. Yy,
Romero, the high school principal had worked with OCETA through the Sohool on
Wheels. Contreras, WORP coordlnator, had been a participant in an early man-

power program and then headed a youth manpower program for the Albuguerque

public Schools. Finally, e mayor of Albuquerque had once headed OCETA.

These earlier experiences formed mutual associations which developed a commgn

\ylew on program operation and a dency to call on gne another to deal with K

‘routine lmplementatlon problems whicy "if unresolved can lead to major failures.

»
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For £nstance, the delay in receiving the grant award’ required_HQBP to begin A
enrolling students after the 'start of the school term. But when Romero was
informed of the delay, he directed his staff to make the necessary adjust-

ments for this and .other program needs. ' -

-
v

-

Similarly, in Portland over several years the exchange of personnel in-
volving several pensons between the scheol district and the prime sponsors
has contributedtx:informal working relationships which have aided implemen-
tation. In New Haven, Al ‘Rogers, the assistant director of VICI, had a pre-
vious background in construction which provided him with many contacts with
the building trades and the work-providing agencies. These lent general
creditability to VICI and helped get past many implementation obstacles.
Fornexample, this removed nuch of Jackson's initial sKepticism about "another
CETA program" and also facilitated‘the a;sembly of worksite day-to-day opera-
\tion (e.g., a willingnessto short-circuit the normally time-consuming supply

requisition. and ordering process)

L]

¢

Before betsoming director of MOMR (the Mayor's Office of Manpower Resources)
the” prime sponsor of Baltimore's YouthWorks, Marion Pines was a key figure in
Baltimore's Job Corps demonstration program and a member of the Maryland Health
ghblfare Council. There she developed linkages throughou e ¢city and at
the federal level which have aided MOMR and YouthWorks, especially in obtaining

and

both federal fund g and a sympathetic federal response to the common implemen- ,

tation adjustment Ynd adaptation problems. Similarly, in San Antonio the links
with Washingtan/activist network* ge,s with‘isgr. Baroni) of Juan Patlan,- the '
executive director of MAUC, both aided it in getting ‘the initial YEDPA grant

ahd in MAUC's relationships with the city government.
3

'
- v ° A}

‘(C) Ne\tworks have developed that link organizations as we‘is individ—tials.

The programs in .Portland, Syracuse, and San Antonio provide examples of this
kind of o ganizational infrastructure that has developed locally since the
.1960's and has contributed to effective YEDPAvimplementationx.

¢
~e .
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For almost %wenty_years Portéznd has had a history oféiJZdzzgﬁﬁ\councir

R (9
which has effectively brought together representatives of labox, industry, the

city, and the. schools to improve the fit between vocatlonal education councils
and industry needs. Equally important for a YEDPA program, the counc11 s la-
tent function has been the creation of what amounts to a supportive ihfrastruc-

ture among these groups for endeavors such as EHR. : /
«

s -

»

The priority status ghat the prime sponsor in Syracuse, OFSAC, and its
director, Ann Michel, have .given youth programs such asZBOCES-Hancock seems to
have aided lmplementation signlflcantly. OFSAC represents an instance of a
more formally developed piece of local infrastructure than in Portland. OFSAC, -
established in 1970 by Michel, was initially a division og the mdyor's office’
and is now a separate city department. It controls a11 federalhand state~funds
that Syracuse receives. OFSAC has grown 1nto a very strong local organization
because of its ability to obtaln new money for the Cﬁty Moreover, it has ex-
“ercised, a good deal of budgetary control and demanded overall accountablllty
of its programs, and in “turn, has been able to protedt several‘controverslal

programs. !

n

b - A
In San Antonio, the relevant and helpfu; new infrastructure is.in\the .
Hispanic community rather than in municipal institutions. MAUC, th& prime
sponsor of the YCCIP program, is an 1nf1uent1a1 cpc founded in 1967. ~MAUC is
not dependent on the support ‘of local polrtlcal institutions for its survival.
With the close cooperation=of the Roman Catholic parishes in the south and
_west sides of the city, MAUC has helped the Hispanic community's ecoriomic de-

-

velopment. - : a B ~ .
(D) For YEDPA, a good- deal of this 1earnin/t experience, infrastructure and
many outstandlng alumni have come directly and 1nd1rect1y from CETA angd earlier
manpower programs.’ YEDPA has benefited greatly- from CETA s positive and nega-
tive lessons. If there never had been a CETA program (or any of its predeces~-
sors such as MDTA and NYC), dgvelopment and lmplementatlon of YEDPA probably

would have been slower and 1ess effective; there wourd have been more -learning i M

on the job; there wduld have been less of what We will describe as an
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experienced program manager's ability to anticipate implementation pitfalls
);_ll_________ anticipate ir
and develoR ways ‘of avoiding, coping or overcoming them.

’ . ‘ . o

_ For instance, Sally Conrolly, the director of New Haven's VICi, had pre-
viously had a good deal of experience administering CETA programs in New Haven.

a

Several of her successful implementations that are described below seem to have
been developed from her previous experience. Similarly, Joan Coria, the of- '
ficial director of the Syracuse program, previously had a good deal of experl—

ence in SYS (Syracuse Youth Services). The program's de facto director, Lt.

1

Jones, had been co-director of a youth employment program of the Syracuse ﬁ*us-
ing Authority in the early 19%70's. The Hancock Base itself was no newcomer to

youth programs. SYS had used the Base as a worksrpe in a previous similar pro-

\
*

gram.

. ,
&n ’

(E)' These organizations and individuals have not used this experierceé, ktiow-

o8

ledge, and networks to become conservative. They have used it to becomé more

.

innovative. Though these organizations and individuals are established, they
— .

¢ " are not"establisl'lment“. They continue to seek new programs, new solutions,

3 H

and are open to experiment and change.

< (
”~

a

. For instance, Phil Shugar of the Plttsburgh prime sponsor, 1s close to the
director of 'STAY, Fred Monac0. Nevertheless, he feels. from the prime sponsor's
_perspective, that STAY is a good proqram, but it is not perfect. and needs to im-
prov?'(especlally in supportive services and better targetlng) He. is also de~
termlned that STAY avoid what he considers the serious mlstake of resting on .

its laurels. Slmllarly, Betty Lou Snapp of the Albuquerque Public Schools (APS)
is not satisfied with the status quo. After deueloping the THE program with

-

g YETP money, she now urges APS to take over THE so that YETP money can be used

to fund other demonstration projects. /she is now planning a program to take ad-
vantage of the current construction boom ‘in Albuquerque by teaching students

newer construction occupations (e.g., air conitioning installation).

(F) The development of this local %nfrastructure and local networks that smooth
the way for effective implementation represents a major change from the pattern
described‘in the implementation literatuFe on programs of the 1960's,,and early //)

. , 33 )




1970's. A common theme in those‘studies was the implementation difficulties
caused by local actors. At worst local actors were found to resist innovative
federal designs and programs. At best, even when they sought to aid implemen—
tation, local actors were found to hﬁilacking in sufficient resoufces an\{or

—

/ ~abilities to make it-work. . $

e By contrast, our finding of these local infrastructures and networks
means that local conditions and actors now tend to proVide an extra .
boost (to the implementation of federal designs and programs rather
than an obstacle. : . i}

o .

(VII) YEDPA'S EFFECTIVE IMPLEMENTATION IN A VARIETY OF SETfINGS

-

@ We found that within the pattern of effective implementation of these
nine prqQgrams there is a'good deal of programmatic, geographic, and
socio-economic variation.

. It, occurred. in different types of YEDPA programs and in different types
of cities. The nine include ftwo"YIEPP* programs (a Tier 1 and a Tier 2), two
YCCIP programs, and five YETP programs. The nine include some cities that
a re large (Baltimore, San‘Antonio, Pittsburgh), medium (Newark, Portland,
Syracuse), and medium to small (Albuquerque and New Haven) There are some
bastern, western and southwestern cities; there is.a City with a small minority
population (Portland), and cities with high minority populations (Newark, San ™
Antonio and Baltimore), and even variation Within that category (black and his- )
panic)., One has a re1ative1y large middle income population (Portland), and
- ‘others ha large lew income ‘populations (Newark, San Antonio). Anhd finally,
there i's a good deal of difference in the economic bases of these cities. Of

course, all of this is no acc1dent. One of the goals of our program selection

v

‘aﬁéé these variations.

'

The nature of our data and analysis is such, of course, tHat no systematic .

conclusions or even tests can b

rformed because of this variation.*

ant variation in *these categories, even if
ere more systematic, there are not encough
ificant testing.

*Indeed, while there is signifi
the nature of the data and analysis
cases in each category to permit sig

o~ . 34
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® However, effective implementation p& YEDPA in such a variety of set~
tings is significant because it gives a.rough indication that the pos-
sibilities of "effectiveness are not limited to any one type of program

or city. It also generates a broad base of data, albeit large®y im-
pressionistic.
K 3 »
-*”: ’
* . , ' ) o .
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(VIII) WHAT REPORT D?ﬁs AND DOES NOT DO - -
We can tell the Task Force much éﬁout--°' -

! %

e How to'improve the implementation of these prodrams
Kl 1
® How to avoid implementation failures

) For the reasons noted below, we cannot tell the Task Force with full con-

fiQence how to pro@uce ultimately effective outcomes from youth employment

Erogrém . X ) ¥
. . 0 N . » '
. We analyzed the effectiveness of the implementation of these nine programs, //
= Y

" but not their ultimate outcomes. Of cpurse, our ultimate goal is’a policy that
has effective outcomes: one.whose effect on the target population is positive;‘
.one that tends to aqeliorate that social problem in ,response to which it vas
created, or atAleast creates somé positive change in it: To achieve thI§_§6§Iﬂ -
in addltlon to be1ng adopted effectlvely and then 1mp1emented effectlvely, it ]
must be first a good policy, with a design appropriate to the problem® As
Pressman a;a Wildavsky have argued, "A fast train is worse than & slow one if.
it takes you in the wrong direction.” (Pressmen and wi}daVsky, 1973) Or as
Bardach suggests, "'Good' implementation cannot by itself offset the ill effects,
of a 'bad' policy gesign any more than a more perfect compass and straight
edge can help us square the circle." (Bardach, 1977)

® Thus, effective implementation is a necessary element to achieve an ef-
. y fective outcome, but it is not sufficient in itself. t e

K

Why then does this study focus almost exclusively on the element gf imple-
mentation? First, to analyze the conditions and factors associated with effec-
tive outcomes, we must be able to measure the outcomes (the effects of the

o

. .
. Al h .
[ . .
' 6 :
B ' < B .
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program on its participants). However, these nine YEDPA programs are so rela-
tlvely new that there as yet has not been enough time for the program to have P
_ measurable effects on a large number of partlclpants. (All had been in their
YEDPA operation less than eighteen months at the time of this study, June 1979).
But on the whole, these nine YEDPA programs have been implemented mo;e.rapidlm
than usually is the case for most social programs. Thus, placement data {one’
1nd1cator of outcomes) are scarce as yet. Moreover, simple placement data do
not in themselves yleld definitive conclusions about outcomes. They are Shaped
or "contamlnated" by factors other than program effectivenesgs. These other fac-
torg especially include the t1ghtness of the local labo;'ﬁarket and other environ-
Iy

mental factors. For instance, even in the absence of'tralnlng programs, youths

constantly are mov1ng in and out of the labor market. Thus, without control

“bm

groups it is dlfflcult to definitdvely attribute how much of the placement rate

is a function of the program and how much would have occurred ih its absencej* *
-~ . -

. N
< . In focusing almost exclusively on implementation, we are able éo\say less
thah we would .like to. But we are interested in action rather than pure social
science and thus reject the glternative of saying more, but have to&ﬁait to do -’
so until the.outcomes are full?vdiscernible and’measurable. Becauser of this goal
L of \action we cannot azford the luxury.of applying only the highest methodologlcal
standards.» Confronted w1th research amblgultles, the policy angﬁyst cannot af-

ford to remain agnostic and passive in the face of pressing social problems. (In
4

our first recommendation below. we will discuss further this tens;on as descrlbed \\\

/9’; in Hargrove's research on hqow DOL tried to deal with it in the prev1ous admlnls—

-

tration.) \

.0 Second, of the three majQr elements required for an effective outcome-- g
-%.«.a . , )
& . v
‘i- .

*Even if it were not contaminated in this way, outcome data that is cur< .

rently collected by those- monitoring YEDPA programs for DOL often tends not to
be useful. For ekample, MDRC's data .on "Réasons for Termination of YIEPP Youth"

does not permit distinctions between positive and negative termlnatlon. Instead
as a single category of analysis it identifies terminations due to youth having
"graduated or dropped out" (emphasis :added). Similarly, MDRC esents another
gategory labeled "voluntary re51gnatlons" without explaining whether this might
tend more to bk positive or negative. "Monthly Statistical Summary of Youth '
Entﬁ%%e@ent Demonstration". May 1979, Table 0-4. 3

s . .

»
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an effective design, effective adoption, and effective implementation~-

: presently the most difficult one to achieve is effective implementation. )

s s : . . . 9
It is thé element on which domestic social policies most frequently founder.

Indeed, in the past decade or so, problems atfﬁhe'impiementatioa stage have
‘been the ;aréest source of social policy failures and this 'is predictable.- -

When implementation depenas on many actors, as it must in our‘heterogeneous

soc1ety and plurallstlc political sydtem, there are numerous p0551b;11t1es for

disggreement and delay. . {‘ '

]
' .. . ]

i Tables 1-15 illustrate how' this pattern applies to YEDPA. They indicate

how the mu1t1p11c1ty of part1c1pants and perspectlves in a YEDPA program com=-

blnq;to produce a formldable obstacle course of pollcy r;glementat10n~ "

- o In short, these obstacles to effective ,implementation are generic to \
social: pollcgmaklng in the U.S. rather than limited to youth employ-

ment programs. This is the lesson of the broad range of case studies

which we reviewed from outside: this area. - .

. . .

There is a table for.each of the nine programs. Each table lists the
major deaision points that determined‘the course of.the program and had to be
bassedﬁm order for t}{e program to continue. The participants in each deoi- ‘
sion arealso listed. For simplicity we make the admittedly unrealistic as-
sumption that each depisioa Qyint is independent of each other. Table }»sumpar—‘

izes all nine programs. ' ' ’

N >

PAruntext provided by eric . . . PN . @
.
]




TABLE A
£ ; - .
. _ - Vo
POINTS OF DECISION AND CLEARANCE NECESSARY FOR COMPLETION 'OF EACH QF THE

3
NINE YEDPA PROGRAMS: THE MULTIPLICITY OF PARTICIPANTS, PERSPECTIVES, AND .
AGREEMENTS THAT -SHAPED THE COURSE OF EACH PROGRAM.

&

~

Decision ,

Cumulative Total

. Program Points ‘ Participants of Agreement °
. . < ' *
-p  Pittsburgh's STAY . 10 ~ 39 50 v
New Haven's VICI 19 22 72
Portland's'EHR A5 13 31 '
. Syracuse's BOCES-HANCOCK ' 13 12 46 i
) Albuquertue's THE " 11 98 119
Albﬁquerq;xe'; WORP 8 6 ' 23 |
Newark's IHS. d “ 12 20 33
. Baltimore's YouthWorks 15 " 408 446
San Antonio's YCCIP 9 13 22
./1 .
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. , TABLE 1
- N . : -x
PITTHSBURGH
Organizations ’ .
Student Training and Assistance for Youth (STAY) \ "
‘ ) ‘a’ $ .
Select Employment Trainee (SET)
Alternative Vocational Education Readiness Training (AVERT) »
' ) .
Actors Title/Position ‘
Fred Monaco Project Coordinator of Student Placement Section
Director” of Project STAY °
Phil shugdr Prime Sponsor
William Bowes Assistaﬁﬁjbirector of STAY f
. ) |
’\ 4
. . ~ R
/
. “9
. ] P
>
. ~
P L] . t .
. i
r . .
» ‘ - .
f’ -3
. N R
) - <
. ,’ . e T il - i . XN -
(N R \ ) - ~
. .
_ . ¢ - - _ ]
» N 4 .
¢ t ‘. ) * 39 v
» : -
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TABLE 2) v
) s - '- -r .

_ v
Points of Decision and Clearance Necessary for Pittsburgh's STAY

’/

.

K Cumulative Total
Participants of Agreement

| ]

Decision Points

? |

1. Request for proposal sent out by Phil Shugar 1
. . the Prime Sponsor- to organizations ) .
interested in a YETP for in=-school -
i youtH. (Fall of 1977)

2. Proposal returned to thePrime by Monaco ’ < 2
Monaco of Pittsburgh Public Schools.

(Fall of 1977) . : e

e

3. Proposal accepted by the Prime in : Monacb/shugar T4 ;
principle but with a number of re- .
‘. servatjons. Prime wants to negotiate
the pfoposed salary of FSA's, the
S "eligibility requirements of partici- )
pants, and the student-staff ratio.- . )
(Fall of 1977 . ) N , . -
4.’}&egotations are held between Prime . Monaco/Shugar 7
and schools.over the issues detailed -
above. At the end of the negotations, . «
. the scorecard reads: salary settled ’
. + in favor of schools, eligibility re- -
quirements and student-staff ratio
settled in favor of Prime. ’ - o~

.- (Fall of 1977) ~ ‘ " * ' -

5. Project STAY is givemr final approval S Shugar - 8

by the Prime. (December 1977) = ~ ' - - -
- ) - S
6. Monaco hires an assistant program - Monaco/Bowes . 10
/L \bperator and~13 Field Service Aides.. . . 65\
T (Jamary 1978) - S T

. are con?gctedand enrolled in Pro:ect worksites
. : s'rmr anuary 1978)

{ ’ 7. Thlrty-flve public’ sector, worksites s — Monaco & 35 R 46

- -

. ~

8. Recruitment begins for STAY. :The re-' FSA's o 47
- oruitment is conducted by.the ‘FSA's I -
and after some initial difficulties, . -7
13250 youths are enrolled. (February 1978) ° ’ N —
: / ,
- ’ a 40 ) * -
. . - . "/r\ . ,
- i ¢ L
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"Table 2 (cont.) : , o ’

. Cumulative Total
Decision Points ¢ Participants of Agreements
-

. . ¥ |
9. As the program nears its final week:\' Monaco 48
of its first semester, Monaco contacts
the 13 FSA's from SET/AVERT and asks
to give the highest priority to » . R
the gkaduates of STAY in their (SET/ )
“~“AVERT KSA's) job placement efforts. \ .
(April \1978) :

10. As the problems with the STAY become Monaco/Shugar 50
more Severe, Monaco decides to hire
a full-time curriculum developer.
This necessitates negotiations with

//////;he Prime. -(June 1978)

R N

.

41 ’




TABLE 3

[4
New Haven

6

Organizations’

Corporation for Public & Private Ventures (CPPV)
CETA (Prime Sponsor)
Carpenters Union

Painteré Union:
K

Human Resources Administration (HRA)
Neighborhood Preservation (NP)

New Haven Redevelopment Agency
Regional Rehab. Institute (RRI)
Neighborhood Housing Inc. (NHI)

.o~

Work Providers

Regional.Office — Department of Labor (R/DOL)

v e

Actors

Tom Corso
Tom Peterson
Sally Connolly
Al Rogers

. Lou D'Antonio -

' ., Sal Monarco

David Saldibar
Frank Perelli

: Tom Laugeni

Ed White
George Musgrove
Stephen Darley
Mike Catania
Robert Jackson
Stephen Whetstone
. Pat Tisi
Gerald Tirozzi
Mark Barbarino
John Kelly
Lane Smith
David Newton”
Judy Andrews

’ e
Title/Position ®

CETA Director

Planner in CETA

Program Director for Ventures

Assistant Director for Ventures

Budget Department - CETA

Carpenters Union Representative

Carpenters Union - Business Manager !

Busineés Rep. of Painter's Union

Vice President of Painting & Decorating
Contractors of America .

Executive Director - New Haven Housing Authority

Human Resources Administrator .

Executive Director - Neiéhbq;h Housing, Inc.

Deputy Director - New Haven Redevelopment Agency

Office of Neighborhood Preservation

Director - Regional Rehab Institute

Energy Coordinator in Regional Rehab Institute-

" Superintendent of Schools

Director of Adult Education
CPPV Representative
CPPV Representative
Counselor - Ventures
Counselor.- Ventures '

.

.
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TABLE 4

Points of Decision and Clearance Necessary for New Haven's VICT Program

-

N\

- [
Decision Points .)

1. Selection in New Haven of people to write

! préposal (Corso wanted people that he
trusted and knew would do the best job

* possible). (May 1978) 1

2, Negotiation with Central Connecticut

carpenters, Local Union No. 24.
| (May-June 1978)

a) Unjons would establish criteria

for worksites;

b)

Union would provide safety
instruction;

c) Union personnel would be hired

as crew chiefs;

d)} Program would not take work away
+ from union;

Union would provide criteria for
training program; . . ’

e

e)

f) Advisory Council would be established
including representative of union and
council would have, access to all re-

éords and reports;-

~ * . s
Union representative cou}d sit on
interviewing/hiring committee.

g)

)

Negotiations with brotherhood of painters .
and Allied Trades of Ameriga Local Union
No. 186. (May-June 1978)

Cumulative Total

Participants of Agreements

Corso, Connolly 3
Peterson, DiAntonio

Saldibar (union), 8
Connolly

o 5%

Connolly, Saldibar, .

Peterson, Cofso -
(involved in decision
re: hiring committee)

Connolly, Perrelli 11

? -
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Table 4 (cont.)

»

Decision Points

a)’ Agree to sit on Advisory Council;

b) Agree to give preference to ventures
graduates for apprenticeship gpenings;
< 1

Cag

Cumulative Total

c) Pr.ogram would not conflict with labor

or union policy.

4, \§é§otiations with Painting and Decorating
Contractors of. America, (May-June 1978)

a) Unions would establish criteria. for .
worksites;

b) Union personnel would be hired as
crew chiefs; )

c) Program would not take work away
from union;

d) Agree to sit on Advisory Council.

LY

5. ' Negotiations with Housing Authority.
(May-June 1978)

a) Housing authority would provide
worksites to program; . h
b) Projects must be within one of the
¢ four target areas;
c) Projects will represent "non-
contractible" work;
d) Projects must meet community de-

velopment needs.
‘\ @

6. Negbt'ation with Human Resources Adminis-
tration. (May-June 1978)

a)

HRA would provide at least three
projects to program; Prince Street
School, Davenport Library and Ivy
Street School;

44 .

Participants of Agreements
\ . ”
Connolly, Laugeni ‘/46
- (;, ;
S,
Peterson, White 20
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Table 4 (cont.) ‘

. ®umulative Total

Decision Points Participants , of Agreements *
Y’ ., . , I
b) Projects must be within one of
four target “areas;
c) Projects will represent "non- .
contractible" work, that is, work .
not ordinarily contract&gd to unions;
d) Projects must meet community de- . - -
. velopment needs. ) . * cT
7. Negotiations.with Neighborhood Housing, Peterson, Darley 28
Inc. {May-June 1978) '
&
a) NHI agreed to use at least one crew . \
from the program for rehab. work; -3
b) Project must be within one of four
target areas; ) \
' o 3 °
c) Projects will represent "non- -
contractible" work; )
d) Projects must meet community develop- ~
ment needs. ' o
8. Negotiations withNew Haven Redevelopment Peterson, Catania 32
«~ - Agency. (May-June 1978) -
a) NHRA agrees to provide worksites to .~
program; .

b) Project must be within one of fou7 )
target areas;

€) Projects will represent "non- . ¢ ) R
contractible" work; T e

d) Projects must meet community develop- /
ment éx‘eeds: ’

b}

ERIC ’ B G

J : |
v




. Table 4 (cont.)

Decision Points

] .

9., Negotiations with Office of Neighbor-
hood Preservation. (May-June 1978)

.

a) N.P. agrees .to provide worksites
p on trial basi®--if satisfied with’
. guality of work, supply will be
increased; ~

Project must be within one 0f four
target areas;

e
c) Projects will represent "non-
. contractible" work;

~d) Projects must meet community develop-
* + ment needs.

#

Cumulatiye.Total

b)

: Lk
10. Negotiations with Regional Rehab. Insti-
tute. (May-June 1978)
a) RRI agrees to supply worksites to
’ program. Work to be done will be
weatherization work; '
b) Project must be within one of four
target areas;
c) Projeéil will represent "non-
contractible" work;
d) Projects must meet community develop-
, ment needs.
11. Negotiations with ;::‘Haven Public Schools.
(May-June 1978) .
. ® a) Agree to- supply program with part-
N tlme 1nstructor to teach blue print
N readlng and-trade-related mathenmatics;

Provide GED instructor.

U

Participants of Agreements
Peterson, 36
Jackson T
o' -
»
Peterson, Whetstone 40 .
>
»
s
! /

. Peterson, Connolly, 42

Corso, Tirozzi
{superintendent) ,
Barbarino. (Director
of Adult Ed.)

CN

[




Table 4 (cont.)
B

. - [ER———

Decision Points
: R
»

12. On-site visit by CPPV Representative.

r

(June 1978)
\. e ~ -
CPPV essentially reiterated most of
. * the agreements madé with unions and
work-providing agencies. Approxi-
mately 38--not included in totgl ]
because they ar® not new agreements, S
merely confirmations of existing
agreements. ’
.~
" 13. CPPV approves proposal.{June-July 1978)
14.- R/DOL approves--signs contract--money
released. (Sept. 1978) '
15. ‘Hiring carpenter crew chiefs.
(Summer 1978)
. a)— saldibar does initial screening
- within his union;
g o
b) Hiring committee then decides out
of the applicants--unanimous agree-
. ment on all. .
16. Hiring painting crew chieﬂ%.(summer 1978) °
a) Laugenni does initiéi screening
within,his union;

“ehen

b)Y THiring committee

then'decides--

unanimous agreement on all. \

17. Seiecting Program Director. (Sept. 1978).

a)

As it turned out, it was a non-
decision decision. The procedure
consisted of submitting an appli-
cation for the position. Corso
wanted Connolly to run program.
Everyone in CETA believed that
she would get the job. No one
else applied.

47

N

Cumulative Total

‘of Agreements
t
o

Participants

~ .15
Included CPPV
‘rep{ Connolly, \
Peterson,
DiAntonio, Corso

and all the Union *
and Work-Providing
Agency reps.
CPPV 1ep. ( 43
2 45
Saldibar, rep. from 57
CETA Personnel Office,
Rep. from Work-Providing
Agency
t

Laugenni, ﬁ from '’ 66
'CETA Person Office,
rep. from Work-Prqviding
Agency

. ° +

v S
Corso,” Connolly <, 68




-

- ,Tablg 4 (cont.)

Decision Points

Agreement
position,
. assistant
than crew
the union
said that

18.' Hiring Assistant Director. (Oct. 1978)

to increase salary for that
JAs it stood originally,
director's'salary was less
chief's salary. (One of
people (forgot which one)
director's salary had to be

\

éumulative Total

Participants of Agreements

—_—

. - —

Laugeni, Saldibar

~70 T
rep.. from Work- ’
Providing Agency

higher. It was agreed. o~ T

] 4 ‘

19, Hiring counselors ’ ' *

CETA Personnel Dept.
. . &
a) Counselors were referred to program )
" by CETA Personnel Dept. David Newton
started before Sally was chosen as
. director, so the only interview was
within CETA. (Aug. 1978);

72 -

b) Judy Andrews was hired after Sally
so she was interviewed both within : i
Personnel Dept. and by %ally: )
= (Oct. 1978) ‘

~
.

. N

Note: Total (72) does not sinclude preliminary negotiations and decisions at DOL
with respect to.the VICIC demonstration int general.

o‘




TABLE 5

—_— - .

3 . = .

/

) . PORTLAND
&
—_— v ' )
Organizati&ﬁgk T = el )

°

Human Resource Bureau (HRB)
Office of Planning & Development (OPD)
Portland Development Commiss¥on. (PDC)
City Council .
Bureau 'of Buildings ' &
Associated General Contractors (AGC)

Carpenters ¥nion
School District

, Portland Communlty College (PCC)

CETA

Actors

Neil Goldschmitt
John Pendergrass
Charles Jordan
Ron Anderson
Don Staudenmeir
Will Newman

Don Silvey

Marv Rasmussen
Gary Tuck

Bill Hadley

Bob Olson

John Ries

Leon Johnson

a

>

<

Title/Postition

~

Mayor of Portland

Former Youth Career Tralnlng Coordjgator
Former Dlrector of Human“Resourte Bureau
Head of AsSociated General Contractors
Head of Local Carpenters Union

First Program Director of Emergency Home Repal
Housing Manager in Portland Development Commis
Director gf District Prqgggmg, Portland Public
Youth Employment Coordinator--Portland Publi

-

Second Prbgram Director
Present (3rd) Program Directo
Former Head of Youth Ser

r

49
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TABLE 6

Points of Decision and Clearance Neceésary for Portland's Emergency HgﬂEﬁRépair Prograﬁ

<
©

v

%. L

3

Decision Points

~

o

Mayor dec1des to have youth program
(Summer 1974)

\
Mayor requests that Pendergrass wrlte
proposal for youth program.,

3
.

-

L
- -~
-

-
-

=
Pendérgrass submlts.proposal/fo Councrl

(sugmer 1974) F;;:

“n

r

Counc11 voteS/unanlmously “te accept pro-
posa} andrall ‘but one councilor vote to
pass/it on emergency basis. etause of

4/>/?Eat one vote, funds cannot be dispersed ,
for 30 days. '

2

o - R
Pendergrass lines up staff. (Summer 1974)

City Council passes ordinance ‘to waive
building permit feeg. (Summer 1974) e

Per ordinance, Burdau of Bulldlngs w111
issue building permits to EHR’ cigwésat
no cost.

Clty Council passes ordlnance that Offce.,
of Plannlng and Development will earmark
a portion of their HUD community.

(Surmer 1974}

-

Off%ce of Planning and Development

Charles Jordan (Human Resource Bureau)
approaches AGC for their endorsement.

(Summer 1974)

(

a) AGC agrees to‘support program;"

AGE agrees to provide technical
assistance; g

b)

Jordan agrees that EHR wiIl not
take away work from unions.

L
. '
%
rd

v

/‘
Cumulative Total

Participants of Agreements

Mayor,tguman
Resource Bureau,

A//Péndergrass,
{Youth Ca:@‘{ /
Training Office

k) )
Mayor, .
5 City LCouncil

S

-
Panpdergrass
City Council,

Bureau of

Buildings
\

City Council,
OPD, PDC

Jordan, AGC .
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‘Table 6 ‘{cont.) N, ) , ’ T, o
Y’ . > . / TN . °
' L N \ L ;w' s, -
- - L ) Cumula,t:.ve Total
. Dec1s}on P01nts ’ Partic¢ipants of Agreements
N ; ’ o, g P . N
. N ’ ‘ i 1
o Ty AGC brings' in Carpenters Um.on. ; * ¢ A@C, City, » 13
“y (Summe; 1974) Y \ L arpentérs - . X
“ % - “ /Union °
‘ a) . Carpenters Union agrees \to support > ot
- progranf' . ‘5 ) /V/ . T- . - : fc - °
I ) Agrees to prqvide technfcal assis- - ’
. tanCe;‘ v & » ° ‘ , )
. o os 5 B o . Coe
' . " ¢) Agrees toop;ovz.de prografn w1th um.on . l .
. Journeymen; . o 'n oY .
o " d) . Agreement that EHR w111 not perform
union work. . T .
¢
8. Agreement to award academic credlt %’ . City and Schopl ) 14 _
' (Summer 1974) . . . District . .
> “ 4 - %
. ) i P o - >
. School District agrees to award~academic ’ . .
o L] credlt *to 1n-school youth who &rtlclpate .- .
in program. o S ) .
. < - " - -
9./ Program Director is hired. (Summer 1974) City and DJ.rector* 15
. . . ) » (Newman)
te T o .
.10, Agreement w:.Lth Eortland Commun:.ty CoLlege. City and PPC . 16 °
Lo (Summer 1974) . .
. . .
"
vog s Portland upity College agrees to supply . ?
L .« M
‘ program w a shob ‘teacher. R )
- *1l. Program is contracg:ed out, to schools. City (H Resource .’ 20 °,
" s (Sprlng .1975) L o, .Bureau), Distrigt .
JRN R . Lt : School, . e
. a) School District agreeg tosrun program; - o
. . - . - ¢ * * . . . 3 d *
- b) * School Distriet agrees to provide / Y o i ) .
N . Xnan;geriab and 'fiséal support -
A A J;’ ) . .
’ c) ‘School District agrees to hire and ¢ ) : ’ Y
- supervise instructer; e, '
, v / o S
- ‘d) School District agrees to provide ! - ) . .
. . = building to house program' s head- . ) :
& - quarters. . - , . \, -0 A Yo
T . . . .8 s )3
~ ., . @ . L . o 2
¢ . o » s o. L . _' / \
; L ~ N . ’.: : 51 . .y g . R -
) - . Lo . -
< o . " . ¢ A
b ) 4 . ' - -
o, o/ ) - N
BN oo ] 83+ il
SO T, T, S o £ - .
i E lC \\' ) ’ ) e ‘ "" L ‘a - ’
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Table 6 (cont.). N

A

-~

~%y

Decision Points

. . -
. * N < e

{
= " 312. .New Director is hiredia (Summer 1975)
‘Betause of personallty conflict between.
s, dlrector and youth services personnel,
it was decided"by City and School Dis-
trict_ that when school took over pro- .
- gran, a new d1rector would be brought
in. i

13. aProgram encounters administrative dif-~

’ "ficulties resulting in administrative

o averhaul. (Wintexr 1977) . .

¥

a) Accountant is h1red—-establlshes
fisdal corftrol system;< , o
b) Establlsh formal criteria for
- job descrlptlon for prograrn v
director; " . ™
‘ Y s oo

c) 014 director decides not to apply;

d) New director is hired;

e) Purchasing is centralized and made
responsibility of project coordinator; .

»

f) Formal cr1ter1a for screening

* establlshed
¥ 14, Replacement of Crew Fhlefs. (Winter 1977)
~
i a) Tensions created by procedural
. changes. Attrition and: favorable
. -- climate for construction led to ’
’ staff turnover "among crew'chiefs;
" "'+ b) Carpenters, Union was approached for
replacemenﬁ personnel but they had
no more to supply, . .
. . . ¢) School District supplied program with
. . shop teachérs to work as crew chiefs.
5 ¢ . -
¥ ' -
P B e
t .“ ¢ . -
-' ¢ - ’ 52 :
:- . . 4 N N ’ ’
(< J . ‘ . ¢ A0

Cumulative Total

Participants . of Agreements

City school 21
District, AGC :

-~
. ¢

'} /l [
City, School 27 . ¥
Distridt, AGC

I

City, School 30° L.
District, AGE, -
Carpenters Union .

E . - 3 -

Fpon
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.. Table 6 (cont.) A
- - ! I3
s - i E‘,
. Decision Points N

15. Establish a Skills Deve}ophent curri-
culum. (Spring/Summer 1979) -

' "a) " All of the attors cited afEfE}Q-

.sently working on.a curriculum{

' ‘that will aid in providing part} -

.cipants _with the necessary skills
of the craft and monitor their
. progress. :

’
N . 8 (4
¢ oo
, ,
“ hd ’
\
. .
: \
?
.
.
3 - *
\\ N
53
-
.
o~ . .
.
. .
Vo '
- \
S
R 1 .
.
K - : ~ & .
Y o .
” : . °
8, ¢ ©
. . . » > ~ . ~
» . .
* - a
’ -
- L .
- .
~ L]
~ . »
\ h ’
v 53
' v -
1 ’
G »
,
. - \\
o v :
« ] .
FRIC . 2 ° |
R - .o N\
- ° . L4 -

. .
- g " Cumulative Total
. Participants of Agreements
~ L v’ '
" Program Director, . 31

City, Sschool,,
Carpepters Union

, \ B a
-~ .
\ N -
. ~ N
.
'
[
» -
-~ .
, v -~
\
. LK ,
N ’ ! N
-
«
« ¢ -
P «
N ~
< - <
v
” (,\
. . J 2
v
[ .
. . B
. N
o~
- L A
- .
- .. - -
. °
’ ‘
.
~ t
s .
N ~ .
., *
&
S
. .
P . 4
.
' N 4 -
EIR
.
of
h .
.
S
,
. - D)
< s
e B
[} .
. . ~
N "




Jim Brower

. ) \i?ttsy /B'urtbn

2

ieutenant Butler

~

- I ¢ \‘
v ) Syracuse ’ .
Vd B ¢ e
. e . . b -
~Organizations ’ - S 0 .
‘ Air National Guard (ANG) A . e T
. Syracuse Youth, Servi€e (SY CY . " .o
oo Office of Federal & State Coordinator,(QFSAC) s ‘
: Urban League ' o
Board of .Cooperative & Educatlona1‘§brv1ces (BOCES) ) o
Regional Office - pepartment of Labor .(R/ROL) N ; ’
T Actors ii[ 1tle£P051t10n _
- Ralph Jones ~ Lleutenant - Air National Guard - Syracuse
& . Major ‘Purple rMajor ~ Air National Guard - Syracuse .
Major Hall® Major: - Air National Guard - Syracuse ‘
Andy Willis Pirector of Urban League - Syracuse
Lee Best _ . Director of Syracuse Youth Service
Mike Tierney « Manpower.Planning Director in OFSAC -
‘D Terry -Dolan 'Operatlons Supervisor = Syracuse Youth-Serv1cé
. Joann Coria ’Counsellng Supervisor - Syracuse Youth Service
Ann Michel Former Director of Offlce of Federal and State

Aid Coordinator

1

-

-y

Directorof Adult Education Services - BOCES
BOCES teacher N
Base's CETA Liaspnxofficer ) .
\
\ Y
1] // ) o
L ' -
N\ . .
) \
‘ £
L &
7 - ' %
A
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Points of Decision dnd’ Clearance Necessary for the Implementation of

Decision Points

»

g Declsion to have program at Base.

(Summer 1978)

. Attempts‘to start program with .

Urban League, (Summer 1978) N

®

No agreement - Base would have to %
pay kids directly and get reimbursed.
Base does not have funds.

Decision’ to have program with Sys../
(Summer 1978) p

a) Agree that Basé'will train kids
~ in various shops at Base;

b) Agree, that city (SysS) will pay
youths;

- "
c). Agree that there wifi be a
" remedial education component;/

d) Agree that Base will supply -
‘;ransportatiou(

1

Ann Michel pf OFSAC endorses program,
(Summer 1978) .- ¥

-

Jones brought Ann Michel to Base and
showed 'her a yputh who was working in
one of the shops. ''She was very im-
pressed and gave her support for the
program.

v

Bringlng 'BOCES. into program, {Sept. 1978}

BOCES agrges to supply program with
teacher and materials. for $21,QQ91

Syracuse's BOCES-Hancock Program . - )

Cumulative Total
of Agreements.
.

Participants

Jones, Majofs,
Hall & Purple

Jones, Willis
(Urban League)

.

Jones, Hall,
Purple, Best,

Tierney, Dolan
Coria

SYS* (Dolan) ’
BOCES (Bowen)
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Table 8 (cont.)

" ‘ “Cumulative Tdtal
Decision Points Participants of Agreements

ol ‘

Hiring teacher (ngt.h1978) Bguen . 13

BOCES coordinator hires Bettsy Burton,
who ha& just finished working in another
BOCES program, to teach youths at Base.’

»

R/DOL approves progiam (sept. 1978) R/DOL

“Major;,*?urple and Halli arrange to keep | Majors, Purple,
Jones on Base (Fall 1978) : . ) Hall .

Recruiting superviéors (Sept. - Oct. 1978) Jones and at least

. ; ' . © 20.gther guardsmen
Jones spoke to guardsmen individually to , .
solicit ;heir-participa ion. At least 10 ‘ .
agreed to participate.

Jones receives transfer to'Wasyington, D.C. Hall, Purple,
Majors requests thdt . he select a successor ' Jones

(Nov.! 1978) :

Jones picks Butler (Nov, 1978) -

14 -
Majors agrees to ask Butler to run program

Butler is chos&% (Nov. 1978) - Hall, Purple,
Jones, Butler

;Lt. Butler, who was in Officer's Training?
school in Tennessee, agreed to run the
program. . , :

Majors arranées to ieep Butler on Base Hall, Purple
(Nov. 1978) Lt
Paperwork is filed to receives additional
active duty days for Butler..
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.Organizatipns ‘ T @&

S < .
Tourism Hospitality Education (THE)

a

Albuquerque Public Schools (aPS) ‘ .

Office of Comprehensjve Em 'loyme'n't and Training Acth (OCETA) “

. J
’

) Actors Title/Position . ’ / o
Bettie Lou Snapp ~Assistant of. Director of Vocational E'ducatlon
. _ ' (Home Economics)

y

} Carlvos Duran Youth éoordinator, Office of Comprehensive Employment‘
: ’ * Training.Act (OCETA)

- President of Albuquerque Inkeepérs Associqtfk‘on

Russ Rutledge Counselor (feor THE g i




‘Decision Points

v,
.TABLE 10

! .

t

Points of Decision and Clearance Necessary for Albuquerque's THE

\{ R

-»

Carlos Duran asks APS to submit a proposél.
for the 22 percent of YETP money that must be Prime SPonsor

spent in accordance with a_signed: agree-
ment between LEA and Prime Sponsor.
4

Bettie Lou Snapp of APS contacts Pre51dent
of Hotel/Motel Aqsoclatlon about her "hotel
idea". ’ ’

President of Hotel/Motel Associqtion i

Snapp that five full service hotels will

part:.c:.«pate in her program for a training °

fee of\$10 000 ?er hotel. ¢
4

Snapp submits the éian to the OCETA.

v

Pxime Sponsor likes the proposal in, prin-
ciple but'objects rather strenuously sto the
training fee. Prime Sponsor asks Snapp to
renegotlate the training fee. -

N »
Snapp informs the Pre51dent of the Hotel/
Motel Association of the problems with the
fee.. The President agrees to approach the
five hotels-about a lower fee. ‘

-

Snapp, Pge51dent of Hotel/Motel Association
and representatlves of the five hotels
agree o’ a set figure of $J5 a, week for the

trainlngxﬁgga

Prlme SPonsor approves the new revised.plan
and. gives the go-ahead for THE.
) : o ,
Snapp hires the staff for THE  consisting
of a teacher/admlnlstrator and a counselor.

~ I [}
"

-

[

-

rd

JParticipants

3

Cumulative Total
of Agreements

APS

7

-

Snapp,_President
of Hotel/Motel

orms, Five hotels,

President Snapp .

) Snapp

Prime Sponsor.
v

-Snapp, Presigent

- N ’,

Snapp, Fgesident
5 hotels

~
'~

Prime Sponsor

sar,l,ap'p

LN
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Table 10 (cont.) ' ..

Decision Yoints_

10.

Rutledge contacts the guldance counselors
' of the nine hlgh schools participating 1n‘
THE, explains the program, and asks their
help in recruiting participants.

“10a. Recruitment is forced to make a

« return visit to the guidance Y
counselors and reexplain the pro-~
gram' to them..

R .

- Sixty students are finally enrolled in THE.

But in order to do so, THE &sks the ‘Prime :,
for permission to allow 15 pércent of THE
participants with family incomes between .
70 and :80 percent of the DOL's lower living

- standard.to enxoll in the program. The

Prime glves its perm1551on.

+ Cumulative Total
Participants Qf Agreements

Rutledge & (90) 117
guidance counselors i

A Y

Rutledge & the . 118
guidange counselors

Prime, THE . 119
. <




/ TABLE 11
<
Albuquerque .' -
<X ’.5‘
s ) o i "
X Organizations -
. OCETA Y, .
APS
WORP"
_MDRC (Manpower Development Research Corporation{/)
University of New Mexico ’
Kirkland Air Force Base ) a
Actors Title/Position . r“ ) Lo
. : ¥
. Carlos Duran Youth Coordinator for Office of CETA (OCETA)
Jack Kaemper Albuquerque Public Schools (APS) liaison with OCETA
Dennis Contreras Director of Work Opportunity Research Program (WORP)
- i Points of Decision and Clearance Necessary for Albuquerque's WORP .
N Pl
M o v . v
) ) J Cumulative Total
Decision Points ‘ pParticipants of Agreements
. i -
1. Preparation of Application - for YIEPP grant. OCETR, APS 2
*2. Selection of Entitlement Area. . OCETA, APS, MDRC 5
3. Agreement on worksites at University of New ) OCETA, APS; UNM, 9
Mexico and Kirkland Air Forcé\EPse. AFB .
\ ) . T \ ‘ S ; N
4, Agreement to adjust schedules of entitle- Contreras, Romero 11
ment youths. ' \
R 5,_ Agreement to provide WORP bus. WORP, Duraag MDRC 14
) 6. Agreement to include New Futures School Contre%as, Kaemper, 18
- in Entitlement Program. Duran
-7. greemené to hold GED class at bocationgl * APS, Contreras 20
" /institute, - . ’
° * . ‘/\\\
8. Agreement ta add support service staff . Contreras, OCETA, 23
‘ . - ) < ® " MDRC s ’ *
‘- , f ‘“ ) . N , :
,
R - 69 .
. 1 .
e, * . -
! t oo . 3
. ]
“ P~ . °

o

v

e wme e e €y«
B




TABLE 12
i \ . ~
T Newark .
* . -
- N - °
Or§anizations
. ¢ \ ° .
Independence High School (IHS) ' .
YouthWork, Inc. al { .
* »
Regiondl Department- of Labor (R/DOL) . .
Mayor's Office of Employment and Training (Prime Sponsor)
/ L] . v °© ? . ‘ - \\
: ’ ‘ L .
Actors ) Title/Position

Harry Wheeler

Dan O'Flaherty

.

H

‘ t
Yé
.
L
|
/
—
«
> ——
%
/ ;
< 2 .
L9
»? -
,,,,,,, ¥
> 1 4
2

»

Director: Mayor's Office of Employment and Training

Youtk Coordinator of Mayor's Office o
Training

6l

L4

£ Employmént'ang

ko £l
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- 3 oing; of Decision and Clegrance Necessary for Newark'é TIHS

. N %
. N 3 .
4 ~8 * ' e

¢ < .
' . g ° -
Y

pParticipants

1.

Decision Points . e

‘1gS is notified that they have been .- T

Cumulative Total
of .Agreements

[ ® . ¢
- . . a° N
Prime Sponsor's officec;n¥6rms IHS of Prime Sponsor
the competition being ‘conducted by * ‘
Youthwork for DOL fun gofdghIn-School
Exemplary programs & help youth avoid -
unemployment. Prime/asks.for pFopoéhlf
¢
1HS submit$ proposal which is largely IHS
a.description of the IHS program hat
was reorganized in 1976. o e
Dan O'Flaherty receives the proposal O'Flaherty
and tells IHS that he‘}s‘afrdid'that'" ———— —
IHS would not be funded by Youthiork >
and that IHS will havquiificdlty
with the work experiente part of the
program. . ’ y

pbeﬁé a
.
o v
- o

THS is notified by youthWork  that thé& Youthwork.
have qualified for the final competitiop. .

vouthwork makes a site visit to IHS.. g\\,

4

YohthWork
selected by YouthWork to participate ty
in the In-School Exemplary ram. )
IHS receives a grant of $289,0 0 from ‘e :

Youthwork. - ‘s c .. )
a s

School opens and after three-week ) > IHS .

orientation, the student body is . \ v -

divided in half. Approximately 45 i

students begin academic instruction, ‘

and 45 begin their work experience.’ ‘ ,

The woyk experience necessitates < ? B

placing 45 gtudents in jobs they ex- L. :

pressed some jnterest in. Thus ap- }
proximately 45 employers must be
found for these students.

¢

~ e

-~
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Table 13 (cont.) . ‘ ’ . o

: ' . i,

& . ' v Cumulative Total
Decision,;gints , . Participants of Agreements
. S
7. 1IHS is contacfed by YouthWork and - IHS, RDOL, DOL, 12
informed that the work experience, * Prime Sponsor: .
as presently constituted is illegal. . Peter Rodino, T
/ After day-long negotiations in- : YouthWork
"\ volving IHS, YouthWork,” Prime Sponsor, ., - . ,
DOL, RDOL and Congressman Peter Rodino, . . - ’ ;1 -
< " IHS agrees, to change its work ekperi-

. ence which will necessitate asklng 1ts‘ , . . Co~
prlvate sector employers 'to pay ope- o -
half of the wage bill of students. ) ' » ’

. 8. TIHS contacts its (approximately) 15 ~ . 7 1HS 28 7
private sector employers and informs - 15 employers
them'of the change. Surprisingly,- 1l . .
agree. to the change. ;
9. After eight weeks of‘worﬁing, 45 stu-- \\\ IHs =+ -~ e 29 '
dents return to IHS for eight weeks " - ’

of acdademic instruction. Thus, 45 . ' RRT i
’ new jobs must be found. for the students '3 ‘
who were at academic instructlon for ) . N

3 _— -

|~ -~ the preced;ng elght weeks. | . . ”

10. IHS is contacted by the Prime Sponsor ' Prime 30
‘ éoncerning the e11g1b111ty of some . ' 4
. studénts. .Prime informs$ IHS that in- .- : . L :
. eligible students must be remov from T ’ Y

DOL supported T

S or permission ™ enroll stu* “1Hs " \ ‘31 .
A " dents v famlly incomes" in excess”’of : : ) ‘ - -
cept of DOL's lower liyihg stan~  ° J
4‘ dar'. av%ng read YEDPA regulatlons, RNREa ce s

-
v
-
<
v
:5 f
.P
-
S o

L

L. X knew*that such*pefmissmen COulaxbe ’- N , Lo a f
" ranted by DOL 1ﬁ;ﬁhe Prlme,agrggd. The* - . . . , ‘
.—Prire restated itsnpgqu akgut remeving . R - PON Lo s .
IHqutgdents from‘DOL éupported act1v1- .. - . o L e s
CRE t‘ies‘. “ " ey w8 So. V@) ot '
o ) 4 ",’a e S e »N. R v 2 o N 1. *

e 3\ lfl Amé ’5 i o\ i PT IR
# 12, IHS deémands a meexlng w1th P over j» % IHS ¥ou;hﬂork '-
- Y . £

.0 eligibillty issue. Prth inslsté tﬁl§! érlme o ﬁi <% Tieg
= P » ~ 4

vt YouthWork be presentyat™the megting« Cal ,h Y R
. At® the'meeting,Prime accedesito THS's: .

v}'

*
A
od
.

&4
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- TABLE 14" * ‘ -
, ' . \~~c .n )
*y ; . . s . . . 4 .
R { ' _Baltimore , . . . °
Organizationg T v . - S
. S 3 -
»  MOMR . ‘ ) ) . J ;
.Manpower Developpent Resource Corpotration. (MDRC) - v,,' ’ ,
. S 'S . oo .
Baltimore City-Schools (BCS) . “ .. o, X o . s
. i . ’ ¢ R
n + “‘ — ‘i" . )‘ \ -,
. N AR I N
e y ¢ ! L3 1 @ B e v 2 <
- .Actors . 'I‘itle/Posi.ti ! 2 s :
. A - °T Pl
- 'Marion Pines Director of Mayor s Office of qupowet Resources " (MOMR) ' -
: Robert Ivry gough Services Manager of MOMR. . L - >
* William Schaefer Mayor of Bgltimore ., , . .
, Thomas Bradley AFL~CIO epresentative - « . e
James Keck "pirector of YouthWorks V! . A LY
_ Henry-Snyder - Head of the Ramsey Conference K R . s NS
L N o ] ;. .
R £ . * YRR . ' ; ’ :' :‘. s L e
. Decifion and Clearance Eolnts Necessary4 for the Implementatlon ‘of ﬁaltlmore S e .
- PSR - e o S - o
] Enti»tlement Program S < " . (’\*"‘)
e . ) ,. PO e ’ . U ® o [
* : “* ' . . ’ A 0. * ’ ‘\ : 'I zv .) ) :.‘ ’ ;"» e
F ) oy e, F v { Y Cuh‘u\lati‘vea'rotal“'”?
3 betision Points’ | con o N P Par'éicipants, " of Agreemenf:s | S
. . ‘ . - q' - . ® ‘ . v R . v ® ¢ . < "3
- ﬂ\ . ' ° o . : g) .f ~ N .'” * ‘ 5 “;’ S Y
‘ : i i i o 64 s B
‘ alukef Pz;eﬁareﬂloh ‘of A.pplicaé:on for X;[E . : Pin%‘s, Ivry,:
.y DS, grant. 1 . .y«g ot Mayor, BCS DR %"4 PO
. . 1‘0“ .‘. ,,y - “ - -y A ~, . » ) 'y %, ’ . 47,)
T % Se ection ofelap ¥more asaemo?stra L . RV 4 MD‘_RC s, ‘ 3 f 'S5, - - ‘e 3
. - ,w > i n- g}_t% N Q' / ™ cey L “y. 9 LI %‘T g 8w « 7, :' 3. ot .o - .
-:»' R R, ¥, 1 te fo M ) DN ‘ : o de - ) 5;” o . - ST ‘;’, ;
* : 2 . ’ ° ~ < ' N 5y . . - »
ot s 3. ﬁ%e]‘,détion ofBf tltlement ‘Area., "% ¢ bepes, Mayor, MDRE - g " e .
N 'fL' 3 > i. ¢
PRI SR - T %
| ' o ;4’.’ reement to subcén&ract with LEA fox # , MOMR .‘*;,‘1‘0 J,‘ .
Ve alternative education programs and in- ) U -
PP S 'sdhool administration. - R . ¢
v N Y '
BN . ) 4/ \
s 5‘.4 Agreement to su.bc ntract w1th CBO s . M CBO's (3) 14
for alternative ﬁ@ cation. - — g .
\ ; 3 . i“
‘.‘ -~ ) 6. Agreement of AFL~CIO to suppof't the’., . Pom Bradley 15 ¥ .
Lo program. » ) ) o
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‘Decision Poihts

10.

13.

. 14,

15.

\Agreement to pay wage differentlal
to city employees supervisin youth

!

§

N

,

.
b .

Agreement of large businesses to )
provide worksites. .

Agreement of smaller bu51nesses to
provide worksites,

.
.

: A3 :
£

.Agreement of city départment heads
to provide:worksites,

-

Agreement of CBO's and non-profit
organizations to provide worksites.

IR

Development of MOMR task force t \/
_examine difficulties of YIEPP imPle-

mentation.

-

Reorganization of Entitlement Program.

Subéequent ieorganizations;“
. ©o

Elimination of Public Service Egployees
from service delivery and staff expan-

. sion.

g\‘&i

65

Participation

Cumufative Total

MOMR, Civil
Service Comm.,
Labor Comm., |,
Union Rep. .

Hank Snyder

.

300 individual
businessmen

City'éepartmént

-heads (15)

Organization

.heads (100)

. Pines, Ivry

Pines, Ivry, Keck

" Ivry, Keck

Pines, Ivry,
Keck, -MDRC

/h

. of Agreements

19

20l
320
335
435

437

" 440

442

446
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. TABLE 15. )
'
4 L
» ’ . '
San Antonio
Organizations { S A .
‘ . ' . 4
MAUC o : ( \ S,
Housing and Urban Development (HUD) . ) T - ,
Community Services Agency , (CSA) - 4 - / i .
* Neighborhood Housing Services (NHS) - . R .
Texas.Employment Commission (TEC) d - b . ‘ .
Six Catholic Churches ¢ . g <
Building and Trade Unions of San Antonio ‘
. — \
. \\ S -k
Actor . Tltle/P051ﬂion
¢ _4*Juan Patlan . Executive Director of Mexican American Unity Council (MA{C)
'.\‘\".. \ ‘. ) { N
Decision and Clearance Points Necessary for the Implementation of MAUC's YCCIP
Cumulative Total
*  Decision Points . , tT _ Parﬁic&pants " of Agreements {
{ . ) ’ . S
A 1. Decision to ask MAUC to submit a propbsal HUD . .1 ’
to HUD. v . . ) ¥
. ’ 4 ¢
2. MAUC decision to apply for HUD grant and - Patlan, MAUC dept. 4 s
preparation of preliminary proposal. ' heads, MAUC board - ~
e x ' o
3. HUD selection of MAUC for grant award, HUD 5 . ‘
. 1 * |
4. Agreement to provide worksites for N —-  Churches, logal 8 .
YCCIP. , ‘ ’ ) school district, \
N i city dept. involved N
' ‘ in NHS - .
w i . . .
5. Agreement to provide worksite super- Union xepresentatives 12 .
visors. Wage and working conditions 4) -
approval. ’ ) ‘ '
. : . ‘ ) 3" .
6. - Union agreement to write letters in Union representatives 18 -
- support of YCCIP. (6) T . C
r / '.
7. Texasg Employment Comnmission agfee- TEC 19

ment to certify youths,
' P4

8./¢CSA agreement to allow venture caéital " ,CsA 20
' funds awarded to MAUC's community :
developmenit department to be used for
YCCIP weatherization project. .

9. Decision to reorganize YCCIP and hire ¢ Patlan and MAUC ,22\
a new director. - Board

I 4 .
e

.
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the récommendatlons 1g this report are empirically grounded. They do not
\
represent our wishful thlpklng or an effort to engage in broad social theory.

Rather they are spec1f1cd&1y based on our ana1y51s of these n1ne YEDPA programs

and secondary’ ana1y51s ofLearller studies for OYP._ - L

* .

v
* L}

-
e *

L3N °

Since they are empxrlcally based these recommendations’ also should indi-

cate to the re&der the pctual condltlons that we found contributed to effective

1mp1ementatlon in thesé nine. They are, hpwever written in the format of recom-

‘worked and why, but

(1) Program Operators:

‘mendations rather than’ as descriptions to make them more useful to the following
/.

audiences who want a:zwers to the question: "0.K., thlS is how fhose programs

at do we do on Monday?" . .

NS
.
i . 4 ‘
d
.
. ’
. .

\

r

. 3

(a) as an aid{to-those‘ﬁho will be initiating ‘new programs;
N o’ \ 3 .
(b) as an ald to those operating ongolng programs and who seek to reassess
and improve them.
1 2

Vot
«

.
* - ————

"(2) Analysts in &?TTYE, DOL and Congress who are drafting: )

“(a) 'futureﬁyouth employment legislat}on;

(b) technical assistance "how to run programs" guides.

.
’

(3) OYP ahd EfTA policymakers who are makinq,allocation degisions:
Ha « -
(a) where and in what type of programs should dlscretlonary funds be "put;
. {

i

N ¢ )] what proportion of total funds should be alloted to such discretionary

allocatlons.

< i

+
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.

is implemented effectively. , 2 .
. 4 B

" sponse to which it was created. .y - . .

\
-

\ N
OUR RECOMMENDATIONS: g e . o
. * R B 7 oL ' ’ o ' u.
(I) FOCUS ON THE IWMNTAWAGE . ‘ . -
. N | '

® That YEDPA policy makers, program operators, and eVeryone in between !
focus a disproportionate amount of their attention ‘and -resources on
implementation stage of these programs. , N o,

.
Y
- - . .

For some, such as OYP under Robert Jaggart, this will represent a continu-
ation of their alre&dy Significant effort' at process evaldation. Indeed, this
study benefited greatly from the process evaluation studies previously undertaken

at the, rdquest of OYP. These formed significant building blocks: for our analysis.

(A) Of the three'major elements required for an effective outcome*--an efféctive
design, effective adopt{Fn, and effective implémentation--presently the most dif-
ficult one to achieve is effectiye implementation. It is the element on which
domestic social policies most frequently founder. «

°
Q

For most of them, the allegedly simple, technical details of implementation
) : ’
cannot be successfully completed. We must start with effective designs for YEDPA

programs and we'have started with them. But these designs w111 not be put into

» practice nor will the policy have an effect on the target population unless it

R

\ N - -

Cﬁrrently there are many, good 'general ideas for ameliorating.social problems{

and there are many good speCific policy designs. But the legislative successes
(the adoption stage) of yesterday have often become the implementation problems ¢
of today. Since the mid-1960's it has become much eaSier for good policy.ideas
to traverse the adoption stage Without*hajor alterations. . But many,of these
good ideas, which in turn become laws, were .implemented ineffectively and thu8
could not create effective outcomes for citizeps. Their im?leméntation was
either (a) inordinately delgyed, or (b) it required eﬂpenditures far beyond what
was necessary, Or (c) there was an alteration and/or underachievement of the

policy s objectives; or some combination of the three. . .

Y

*By an effective pofacy outcome we mean a policy whose effect on the’ tar-
get population ig positive and tendg to ameliorate the social problem in re-~

o

-
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Indeed, in the past decade or so, problems at the implementatiow stage
have been the largest source of the’ type of policy failures that we noted in . / -
. -,
our dezstiption of the New Town In-Town program, the EDA program in Oakland,

and California's community mental hedlth services. These failures prévent

partiCipants from benefiting from a proéram and also tend to undermine gen-‘

‘eral political support for such programs. If the implementation stage can \
- ajoid such failures, then not only will there be better delivery of policies

to citizens but also increased political support for such policies\
k1

o In short, policy designers and administrators can no longer consider
implementation as someone else's problem. N h

‘Of course, if impleméntation becomes more effective yet there are weak
policy des16ns, outcomes will rEmain‘;neffective. However, there seem to be
a sufficient number of good ideas and;policy designs around today, espec1ally

in the manpower and employment areas. N .

(B) We also recommend giving more attention to the implementation stage in
order‘£9 sensitize policymakers, especially those drafting legislation and |,
allocating scarce federal funds, to the essential role of, implementation in
creating effective outcomes. There is ample evidence that most of the in~-
creased lip service paid to implementation in the last few years is just that.
The belief that implementation issues are relatively indignificant and are

: someone else's problem remains firmly grounded in many otherwise astute policy-
makers and policy analysts for several understandable reasons. " )

First, as Bardach suggests, “Implementation issues often seem to'be of

slight practicallconsequence alongside basic theoretical or political issues
like, 'Do we really want to treat heroin use as a ckime?' or 'How much should
we spend on exploring outer space?* or 'Who should Kear the financial burden

' of national health insurance?" Also, implementation issues.tend to come up

. (wyen tosy do come up) toward the end of an analytical process, when profes-
sional and'political investments in resolutions to more basic issues may al-
ready bé/in place and are very resistant to being disturbed by 'mere' consider-

-

ationiPof implementability. People who insist on raising these issues at this
( v y

stage' risk béing called small-minded or being accused of defeatism or conspir—

ing with' the oppos1tion. (Bardach, 1977) . - . T
. P . ! .
" ' . N .
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Second, the recent empha51s on policy evaluatlon seems {o have unw1t-
tingly made the analysis of policy 1mp1emedtatlon seem relatively 1n51gn1f1—
cantl Since the idea of eystematic evaluation of policies tdok root in
washingtonxin the early £§60's, it has contrituted much to the improvement

of both, policy and its analysis. But one of the negative consequences of

this otherw1se salutary change in outlook 1s a teridency on the part of some‘\J

to ask ahout a program--"Does it work?"and expect prlmarlly a "Yes" or 'No"

answer,

L 4

+ . o In the following sections (espec1a11y III-V){we will 1nd1cate that
L programs like .YEDBA, which require relatively complex joint action,
do not simply “work" or "not work". Even if they have a good design,
it takes much effort to make them work. Programs do not get 1mp1e—
mented automatically; they have to be put together piece by piece.
Certain conditions will impede the rking of a program despite its
good initial design and other con? wgons are necessary to put a good
design into operation. '

)

e A major goal of this report is to spell out ‘the latter set of condi-
tions ih the approximate form of an impressionistic model.

- .
e In some instances, the design of the program itself can create prob-
lems for implementation. Even with good local administration, the
* .  implementation process may founder on ‘an; excessively complex pro-
gram design. This means that where posﬁgble (as in YEDPA) there
should be an effort to maintain simple and modest'program designs
.  (see section XV).
complex and has other problems, actions must be taken in the imple-
mentation ‘process to compensate forandrepalr these design 1nade-
quacies’, (Section IV and X will detail these actions.)
[ % \
Erwin Hafgrove s just completed study of DOL's efforts unaér the prev1ous

3

administration to evaluate CETA in 1974-75, indicates both of the aque reasons

for sllghtlng {;plementatlon at work. Among other things, Hargrove found that

' the economlsts of ASPER (the ‘office of the A551stant Secretary for Policy,
. EValuatlon and Research) tended to dlscount the perspective of what Hargrove
calls the political and bureaucratic people‘ih the rest of the department.

Hargrove foghd that the ASPER economists wanted\'almost to the exclusion of

all else, a study that.woulq-measure the impact half of the evaluation: what

percentage\of trainees got and kept good jobs. They were not concerned with

. ¥
what Hargrove ca11§ the process half of the question:

the factors that
1 a \ -
-7 . . .

s

when the program design has become excessively — ———

3
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ekplained why some cities' programs were workiﬁg better than others. The
4 - C . . - S
reason, Hargrove reports, is that while the first task wgs suitable to their

quantitative economic models, the latter was not. “"Their methods, as eco-
nomeéticians, did not permit them to easily suggest how to link process data
to flndlngs about impact. . . . Therefore,~their energies went into safe~

guardlng the methodologlcal correctness - of the. plap."(Hargrove, 1979)

4 .

-
.

~ -
(11) IMPLEMENTATION: COMPLEX PROGRAM ASSEMBLY AND A PROCESS OP AVOIDING

PITFALLS . . T

-~

<,More specifically we recommend that these actors become sen51tlzed to

the \true nature of ;mplementatlon. . .§ ’ !

. First, effective implementation does not occur automatically. Rather,

it is a complex process of program assembly. It requires joint ac-
tlon in order to achieve the full and necessary assemblage. !

”"
’

Second, majof difficulties will almost always characterize the pro-
cess of policy impiementation, e§pec1a11y if the policies are even
mildly innovative, Ihplementatlon is a process of av01d1nq,p1tf@11§

[ 2

The following sections w1114deta11 these two elements., ﬁ\\\

R .
Yoo

\

e

(III) PROGRAM ASSEMBLY T CT -
. v
A A)

Program assembly should be viewed as involving the following general

~

3

.

elements.

7 — P '
(A) Numerous acto¥s are involved in the program assemﬂ{y pfocess. (We shall

refer to both organizations and individuals as “actors"z) ‘ -

ThlS i§ true eveg\gf programs with relatlvely straIghtfdrward de51gn
such as YEDPA. The tables in the introduction which listed, the pdlnts of

=
decision ‘and clearance necessary for program completion clearly indicated

this. A general list of actors for a local YEDPA prqgram ine¢liudes most of the

. ’ 1

4 .
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follow1ng. The local program 1tself and its staff, the prime sponsor, the
larger polltlcal entlty and 1ts leaders (e.g., the Mayor), the schools, the
unlons, public sector work51tes, pr1vate ‘sector work51tés, CBO* s,and post-
program employers. Often DOL and Reglonal bOL (RDOL) are also relevant
actors as well as intermediate bodies like YouthWork QPPY MDRC or HUD.

. L . ’ N
Table 3 gives a specific llSt of actors 1nvolved/in/one of our

programs, New Haven's’ Ventures. oo
. " ¢
(B) These actors have significant interests which are <largely independent

of ‘each other and 1ndependént of the YEDPA program and/or of. the prlme sponsor

and its larger polltlcal ent1tz} Moreover, most of these actors are independ-

ent of each other s control even when both are in the public sector.

~—

. In Newark, for ‘example, Independence ngh School (IHS),the prime spgpsor

N7 (Mayor s Offlce of Employment and Training). and YouthWork were all strangers
o

to ‘each other in May 1978. BY OCtober*of—lQ?ST«all_three organizations knew‘\

each other quite well but still held 1ndependent agendas: IHS‘remained an '
autonomous, alternative school mainly 1nterested in helping disaffected youth.
The prime sponsor was mainly interested in avoiding any hint of fraud or mis-
' application of funds. YouthWork was a pr1vate, non—proflt organlzatlon ad-
mlnistering DOL's Exemplary In-School program, mainly 1nterested in seeing all
} their projects succeed. ALl three organizations became involved in negotia-
tions/ over joint actlon concernlng who would pay for'the work experience com-
ponent (and how€§hch) and’lncpme.ellglblllty regulrements for part§c1pants‘
In Albuguergue s THE program, the prime'and the schools had wokked to-
gether before. Buty the hotels wh1ch were the worksites and the entire fpcal

......

_polnt of the program, had no prlor relatlonshlprw1th either the prlme or the

—
schools. The hotels agreed to part1c1pate only after some rather hard ;bargain-

1ng between the prime, the schools and the hotels. The schools or1g1na11y of—
fered each hotel $10,000 for partlcipatlng 1n the program. The prime rejected
the fee as being far too genexous. The schools and the hotels and the primey/

-

finally agreed dn a‘figure'of $75 a week. »7 .

) . ‘

o




Finhally, in Baltlmore, representatlves of 1arge businesses (The Ramsey
' Gonference) backei the Entitlement program and pledged support and worksites,
- But at the site, these employers wete not quite so cooperative. They wanted .

to be able to “make their own selection of youth employees and generally were .

not tolerant of behav1or problems. They oféered less-in the way of tra1n1ng

r /ﬁt the personal level of superv1sor-to-youth'than did "ma and pa™ stores. In- ’

; deed, u1t1mate1y the Baltimore program shlfted its emphasis in pruvate wdrk~
> ’ ‘

site develppMent to the small business sector.. . / . -
,Q ° . ’ | ‘ é'

.
3

(IV) SUCCESSFUL PROGRAM ASSEMBLY: A STRONG EXECUTIVE, THE O%FATION OF INTEREST
. . CONVERGENCE, _AND SECURING IT DOWN TO THE WORKSITE

- * . N . \
Successful program assembly should involve\the following elementb.

(p) The program aﬁsembly process will not run by 1tse1f It. has {o be put
together plece by piece. It should be guided by 4« strong executive, which means:
‘r_ir_;_First+<the.executiveeshouldwhave»enéugh powereto operaté. S ond, he must pursue
the following actrons: Actors and interests have to beycajoled, convinced, and
. pergyaded into joint action. 'Adjustments and adaptations have to be made. Co-
0 alitions have to hexbuilt:
s ’ p ‘ . L
The Syracuse program offers two examplee. The selection of an able pro-‘
gram operator was key to th& program's success. Lt. Jones, the ‘originator of -- ,
the concep&lon, was the obvloﬁs cholce. However Air Natlonal Guard reguia-
tlons prevented this. Jones would not have become the program s executive

S~

;Llf the Base commander had not 1ntervened to make ad]ustments and adaptations. ‘

L : L )
%

_&ﬂy Uones hé~eto 1eave Syracuse because of an Air National Guard. trans-*
fer, wi e selectlon of .a proqram executive Was agaln requ1req_ This time'~ ¥
:1 Jones ¢ refully prov1ded for the selection of an able successor. He rev1ewed~
.the qua1i§1catlons of; many potent1a1 candldates and then,found one that was
‘ not only strong but whOm he personally knew. Jones thén .took’ steps "to aid

the transfer of thlS ANQ offxeer from 3Ennessee to Syracuse.
,--

e \»‘.
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. : In San Antohlo, Patlan, <the MAUC diréctor, created a coalition behlnd

o his program by developing _support, for 1t\from the Six Parish Coalition (a
group prev1ously formed by activist priests to organlze barrlo re51dents)
. and from local constructlon unions.’ These parlshes aided YCCIP by helping
.w1th recruitment of youth, ihdividual homeowners, and 1nst1tutlona1 clients.
MAUC staff were permltted to speak at parish gatherlngs to explaln YCCIP and
sollc1t part1c1pation The church buildings themsélves provided MAUC with
some oé’lts ear11est worksites and also paid for materlals. This enabled
— . .crews to be .put’ to work rapldly at the program's 1nceptlon. Indeed, one?MAUC
/criteria for selecting areas w1th1n'the city to receive YCCIP servroe was
. whetherwit had an active:parish. The unions provided supervisors for the
YCCIP .crews and apprenticeships,for proéram,graduates. (The incentives that
Patlan in tukn was abie to offer the parishes and hnions yiil,be described in

® the next section.)

- ' . N \ ‘ . ' -
" (B) .Perhags the most important stxategy for effective program assembly 1s the

R 5 e b e

. creatlon of a\pattern of interest convergence among the relevant actorg—through

M 4 - — ~ N 3

the deveTGpment of complementary incentives. . ‘

SN . « - . ~ S . . - )

L -

‘The program executlye first must identify the interests of relevant ac-

tors. ‘He should be mlndful that they will be most likely to respond posi-

tively to the program if they are offered “incentives rather than pleas to

a1truistic motives or authoritativé declarations, formal rules, or regulations.

e The executlve should distribute 1ncent1ves that will lead these actors
into a pattern of interett convergence. one in which they will find
. AN their interests and the interest of the YEDPA program in convergence.
! o(.The use of complementary 1ncent1ves~can help create this. 1Since dif-
ferent actors and organlzatlons often have divergent interests, in- .
centlbes to create program assembly must focus on the points at which
these:various objectives converge. ‘ .
s ' - g/ . .
-. e In the ideal, there are polnts at whichYthe achievement of these ob-
) Jectlves is highly interlocked: situations in which while ‘achieving
L / one's own objectivgs, £he actor also contrlbuteS\to ach1ev1ng the ob-
jectives of another actor.

’
. 1
. v, ] s ) - (

For 1nstance, we found that inm the two YCCIP programs and in Portland's EHR, -

.. the work-providing agenc1es could not‘receiQe the free .labor that they sought

to increase their product1v1ty without simultaneously providing the YCCIP

s .

N ' . o . /
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program with worksites. This is a striking.convergence, but there were -

geveral other 'instances of similaf‘cghvergencé through‘complementary in- .-
centives, ' - .- SN . R .

) . N - N

° 4 . -
- . . . . . K

In New Haven, VICI needed general support from the carpenters and: -

. <

¥ painterxs unions, specific aid such as préviding ‘supervisors for VICI crews

¢ * B

.

. . . caqsd .
- and apprent1cesh1ps for vit1 graduates, and a w1111ngness~to hold in abey- ’
. e
ance their suspicions of "another CETA program”. 1In turn, if negotiations

with the unions, the VICI program executlve stxessed the following -benefits:

PO

- the upion would be getting a pre-apprentlceshlp p;ogram which would reduce

thel cost of training apprentlces, referral service for skilled minorities .

which would help them satlsfy affirmative action requlrements, and jobs for ,
I * DA

Unemployed journeymen by hirlng them as crew:chiefs. Involvement in the pro- . .

: gram would be good public relations for the unions (New Haven was the only

New England city to receive a VICI grant).. Finally, the program would not
be taking work away frbm the unions because the rehab work bo be. done is ’ -

S U

oxdinarily contracted out to honunlon carpenters and palnters.

oL . . w
. \ -

. : D . )

¢, - . o P ) - -

The. referral ‘service forf?killed minorities was very attractive to the
s ST .

, e

4: 1" 0] . (3 (3 (3 :
“unions. Most federal Jobs,have afflrmatlvé actlon requirements, but the
|
‘e experienced dlfflcuity in recru1t1ng minorities on their dwn. 1

r one ion, hav1ng VICI serve\as a pre- apprentlcefhlp program was\at— o

T ——

tractlve because it did not have an apprenticeship program. . #

'S

- . ‘ o
Simil&rly,VICI in New Haven needed worksites. In'turnl in negotiations
A

with work~prou;d1ng agencies, the program executlve'sﬁ&essed that” involvement

M s

in viCI would glve them acoess‘to fxee labor which would increase ‘their pro- L
ductivity. The money saved on labor costs cou1d be used to purchase addition-

-~
al matenlals andpthus allow more work to be done on the 1nd1v1dua1 jobs. M1n1-

+. %u21§g labor costs was a powerful incentive to these agenc1es because they are '

limitted in the amount they can spend.on each house:by federal, state and city -

- guidelines. . v o . ’ '
. - !‘ -
¢ ‘ * -

’ - 4

In Portland,‘ﬁhe Portland Development Commission provided worksites. In turn,
"it received crews to do work that PDC ot?erwise would not have been able to do
. DI - L
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because of HUD loan restrlctlons and an 1nab111ty to f1nd quallfled prlvate
contractors w1111ng to work for what PDC could pay. The School D1str1ct pro— .
v1ded a d1rector and a bulldlng for the program headquarters. In turnf it

recelved a vocatlonal educatlon program at mlnlmal ‘cost. Also, EHR relleved

N -

. the schools of students that the conventlonal classroom had d1ff1culty acgomo-
’ i

dating. Labor prov1ded crew supervisors with technical ass;stance for training,

skills development, and tool maintenance. In-return they,recelved a pre- e

apprent1cesh1p program, a Vehlcle for work experlenCe in the hlgh school a

referral serv1ce for skllled minorities and johs forlthelr unemployed Jou;neymen.

e
'

v . ' .

\ N :

In San Antonio, 1n  return for providing crew superv1sors and- apprentlce—
ships for program graduates, .unions were offered even broader 1ncent1ves than-'
in other cities. Unlons are not strong in San"Antonlo and are continually .
,undercut by the cheap,;nlgrant labor pool. ‘ In negotlatlons w1th the unlons,'

MAUC's Patlan emphas1zed that the YCCIP program offered unions an opportunlty

r.lrwhrbu,_qam;gaghnmnlon n values (fair waqes and work practices) so the youth would not .
. bec0me .a part of that pool Patlan also emphasized that admlttlng youths to

the unions.would inhibit the growth of skilled nonunion laborers who.could

depress union wages. Flnaily, as an investor in two maJor (1nclud1ng the Hyatt
. Hotel) and numerous fninor bu11d1n9 proJects MAUC assured the unions that these
constructlon 51tes would‘uée union labor.* 1In the case of the par1shes, in )
- return for the a1d which. they gave MAUG, the churches themselves received

s1gn1f1cané'phys1cal 1mprovements since they also served as Jwerksites. : g

* . A2

.

(C) Program assembly-inta YEDPA program must be secured ald the way down to'.

the worksitte and through to the process of job placement. Worksite management

is a difficult task; it will not occur automatically. - .
N . * i 4: .

v
-

° Securlng cooperatlon from bureaucratlc actors and achieving the appro-
~ priate recruitments (participants that fit income and minority tawgets;
meaningful work81tes, good supervisors) are necessary but not suffi-
cient steps. The program executive must be certain that something is
going on at the' worksites: the d1ff1cult task of teachlng specific
> skill functlons must be acHieved.

3
4 . A d . -

\! i ' .o

; A P
*In San Antonlo, ‘this is a s1gn1f1cant pledge bgcause the unions are éware
that w1thout MAUC's insistence, contractors probably would lure nonunion labor

. P2
for these projects. . \ =
¢ : '

»
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All the pieces of the program must be put together at the worksite and
in the classroom. ,The activity at the worksite should develop the partici-
pants' job skills and should be relevant to future job placements. YEDPA
programs perform' important screening and qertification unctions for employers,

- but even more essential are the specific skill function . . .

a
v

] ] ,The desired activities will not automatically or easily be established
i .- . at khe worksites. Youths partic1pating in YEDPA are not easy to work
With or train. They do nof come to the program w1th many, job or aca-
: demic skills and often have 'not had success ful experiences in other

N °Sklll Ppreparation satuations sugh as schq\ﬂ : .

v N - - , . B . . . \
. '
. ' -

<

3 All this should notEbe surprising since it is precisely analogous to the
street-‘ievel management problems that execntives have inl o{:her pule.c organiza-
tions. "Street\level bureaudrats" are offlClalS at the lower levels of pub- "

d v N

lic organizations'hierarchy w@é are in direct contact w1th their clients, ex-

-~

~- .
-

ercise a great deal of discretion in making ‘nontrivial decisigns about apply-. -~
ing general rules to particular cases, and often must work wtth very general,

S v hd
imprecise and ambiguous rules or laws. In effect they create and change poli- ,-

s«cies. But it is difficult for executives to effectively superv1se and control

- f
~«-g:hese offic1als, such as police patrolmen, teachers, social workers in weifdze
work, lower court judges, property tax assessors, and worksite superv1sors and

o

teachers in manpower. programs,
» ———
Y Finally, the development of a satisfactory job placement process. may
be the least automatic part of assembling a, YEDPA program and re- .
quires significant and constant efforts by the program executive.‘\

©

There are numerous instances of adjustments and rebairs made by program
executives in order to secure program assembly down-to. the worksite and the way
- this contributed to the effective implementation of these p#ggrams In Pitts~
burgh, during STAY's first semestér, a weak curriculum (class content had been
up to indiv1dual teachers) and the fact that a majority of STAY partiCipants
strongly disliked school, made the two-hour after~-school class, 2 disaster with
poor attendance. Monaco, the proyram executive, responded’by hiring a full-
time curriculum developer to put together a curriculum that would attract and .
teach students who hated school. He also made class attendance mandatory. .
The curriculum and attendance improved. Reading scores for over half the par-
ticipants also improved, though the causal connection and significance 6} that

are debatable. ‘

.
.

Q - - .
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In Sytacuse there were similar improvements in the classroom curriculum.
Lt. Butler added an interview with the worksite supervisor as part of, the
b * . ) L4 . (3 ! (3 (3
screening and admiggions process. The supéervisors make the final admission de-

cision which prevents their feellng that a part1cular participant is being

-

forced on them. This 1nterv1ew also focuses on better tailoring the work to

the participant's interests as well as job market conditions.
. ) . ]

‘ e ¢

In New Haven's VICI, program director Connolly responded effectively to

) (
placement problems. When the bleak ]ob market for unlon carpenters and .

pa1nters resulted in very 11m1ted openings in apprentlceshlp programs, Connolly
ad]usted and through a good deal of detail work, developed nonunion placements.
She'and crew supervisors also made 1mportant adjustments: «when faced with prob-
lems at the work51tes. Inltially the crews unde¥took many small pronects to
achleve a high product1v1ty rateffébut the skills development component suf-
fered. 1In response to external suggestions from CPPV and complaints frem crew
supervisors, Connélly shifted the pollcy to one of blgger worksites. They in-*
corporated a wider variety of skillg and a hlgher ratio of rough work to finish
work which a1so gave participants broader skill experiences. _— ,

. ‘. ) ~. . v

v %

The need for attentdon to putting p1eces together as far down as the work-

S -

site is 1nd1cated by the Ent1tlement program in general and the Baltlmore pro-
gram in particular. The Entltlement program s provisions "of a job guarantee
and the adm1551on of ‘all eligible youth in an area’'seem to result in less e
spec1f1c Sklll trdining related to partlcular careers than’ﬁn the other pro—
grams. “This is because there seem to be,more ‘difficulties in Entitlement in

getting the desired type of worksites apd sufficient worksite supervision. 1In
. . N .

~ - e . .
‘ Baltimore, for example, we noted the program's worksite difficulties with

A 4
large employers. . o
. J i i " )
¢ We now return to the details beh1nd what we called the second major
element of the true nature of 1molemgn;at;on. 2 .
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* {v) IMPLEMENTAvTION =A/PR SS OF AVOIDING PITFALLS . g

AN - ' ¢ . ,‘Z \
(A) We recommég;/that YEDPA policymékers assume that major difficulties

will almo alwd§s characterize imE;ementation and that.;;a;;]a process of
av01dip§/é;tfalls. ) : - %?;fr

‘o They must eschew the view that good ideas will implement themselves

or at least face a relatively easy implementatlon process, because
they have good deslgns.

:‘-‘

:v

® They ehnnot assume that someone else will consider the issue of im-

xk\plementatlon feasibility and that someone e1se¢W111 worry about the
RN

specific steps of- ‘prograin assembly. . .
4 3 ® ~

(B) ‘We speciflcally recommend that the major strategy for avoiding imple-

mentationgpltfalls should be steps to anticlpate them. If one can antici—

pate these pitfalls, then one will be better able to develop ways of av01d-

‘ing them, coplng with them, and/or overcoming them.

o

v
\

- . . . —
. (C) But how is one to go about antiéipating them? The next dozen sections

will suggest some ways. They are described roughly ih ascending order of
. s . 1

importance.

-VI) THE BENEFITS OF PREVIOUS DIRECT OPERATING EXPERIENCE ’ ( v

— (

e YEDPA designers and implementors will be better .able to anticipate
implementation pltfalls if they have previously had direct operat-
ing experience in another YEDPA or manpower or education program.

4 . )

. . . . ' [N
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%




.:.1';
S

~

. r .
A corollary: We found that the separation between planning and implementa-

tion,which has plaguea‘many federal programs,* can.be bridged if the program

planner then becomes the program operator. ! ) v

-

¢ .

The prior operating éxperience of STAY's (Pitésburéh) director, Fred

- Monaco, seems to have contributed to effective implemdptation by helping him

anticipate implementation difficulties. Before Monaco began S?AY,\hg had six

. . . y ; . & 3
years' experience running the SET/AVERT Programs for the Pittsburgh schools.**
I R )

He knéw what kinds of difficulties kids were having -in adjusting to work and-
designed STAY for the type of youth who was failing to successfully complete

~

the SET/AVElg Program. : . .

Albuquerque;s WORP Program began au§pic10usly.when Dennig antreras°was-
recruitec as program planner. He was able to br{dge the gap between planning
and implementatioﬁi He had dperating experience as director of YIEP (Youth In-
School Employment Program), a work opportunitieé program for in-;&hool youths.
He used procedures that had'worked.we}l at Y;FP to'anticipate potential dif-
ficulties. For example, he built into the program a systemxof dotumentation ¢
to identiﬁ& participants' ard work supervisors' respons{biligies and th;ir c&n—x
taéés with WORP counselors. (In San Antonio and Baltimore.such cléﬁr operating
procedures were not part of the initia% program design ané significant problems
occurfed which nece;sitated developing them‘lgtei.) Coptreras then S;idggd the '

planning—implementation gap by moving directly “from his positioh as ptogrém .
. % - .. N ) .

planner to program coordinatog.. S
7

\

*

*In the past, the implementation of many programs‘has been made very dif-
ficult because of a separation of policy design and policy imglementatfbn.

", Planning has ‘been done by one organization; the consequences have been felt by

another. Design has been done by persons at the federal level; implementation
has been, carried out at the local level. Design has been done by persons with
a planning background who have* had no operating experience® Planning?has _been
done by a top executive staff; implementation;has been done by persons lowgr
down in the organization's hierarchy. . . '

~ B LR SN

**SET/AVERT are two similar programs in which in-school youth who are
having problems with school are assisted in finding permanent part-time em- )
ployment. S ' .8 «

A
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. Similarly, in New Haven s VICI the planning and implementation separation
was bridged when ohe of its original planners, Sally Connolly, became program

drrector. She brought a good deal of experience’as youth program adm'nlstrator

and as author of New’ Hayen' s Entitlement proposal. In her previous ope
experlence she had 1earned that 11nkages with other organlzatlons and agen 'es
had to be more than proposed linkages. 'This led her to negot1ate them w1th i\
the unlons and work-prOV1d1ng agencies even prlor to submlttlng the grant pro:

.

~posal for VICI. ’
. ) /} . \\\
ey Equally important in VICI was the,prior operating experience of thehassist-
\ant d1rector Al Rogers, as Director of the Maintenance Divisign 1n/th ey

Haven Housing Authorlty. In addltlon to his contacts in the bui d1ng trades,;

his perspective from the field as well as from a managerial pos1tlon was es-
pec1a11y helpful with the techn1ca1 field details over which implementation
typlcally stumbles and is delayed (e.g., the schedullmf work for thfcrews and
familiarizing the journeymen with paperwork and supervisory tasks).

EY
4

The previous experlence of Phil Yourish, NewarkIHSs program dlrector,
helped hlm implemenht an innovative program Yourish previously worked at both
tradltlonal and alternative high schools and had scme feel for the needs of IHS
students. He felt that their needsweSEbetter served by an 1ntense concentra-

’ tion on bas?c readlng, writing, and math skills and rejected the prior emphasis

of IHS on raising political consciousness.

A " - ' .
The importance of previous experience is even more sharply indicated by

the.area in which Yourish lacked it and the'resulting‘implementation difficul-
ties. In his first years at IHS (and earlier), Yourish had worked in rather

. - . . ey
. insulated and independent school settings in which it was not necessary to

deal with other agencies equal to or higher than his school in an administra-
tive hierarohy. This inexperience resulted in difficulties and delays in’ the

joint activity with the prime sponsor for the YETP program.

~
- \

Similarly the inexperience of the first director of San Antonio's YCCIP

program and the consequent implementation difficulties also indicates in a e

-

negative way the importance of ‘prior operating experience.

o
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(VII) BUILDING AND MODELING NEW YEDPA PROGRAMS ON PREVIOUSLY SUCCESSFUL PROGRAMS” ~
ks ‘ ‘ .‘.

~

o

The supply of persons with operating experience obyiously is limited,
even though recently it has been growing. Also, it is usually more reliable
to base policy strategies on institutional, impersonal factors rather than on'

personal, individualistic ones. v
¢ .
e We®thus recommend an additional strategy: building new YEDPA programs
(ﬁ‘~" on yocuth programs previously succe7sfu1 in that 1ocalxty or modeling
« YEDPA programs . .on other successful rograms so as to avoid continually'
"reinventing the wheel". Y

»

New programs have many .advantages, but when a prodram is new, untried and
innovative, it is not possih}p’to anticipate a{} or ,even most of the likely im-
plementation difficulties. The experience of s?veral of the nine programs an-

alyzed seems to indicate that building on a prior one orgmodeling it after one

increases the ability to anticipate implementation pitfalls. We found that in- :

crementalism works hy contributing to effective implementation.
- R)

;. The first strategy seems to have been crucial in contrlbutlng to the ef-’ ..,
‘fectlve im®lementation of the programs in Portland .pittsburgh, sand Newark. For
instance, Pittsburgh's STAY was égdeled very closely on the school system's pre-
viously successful SET/AVERT programs. But it actually went one step, further .

and was built upon these.programs, enabling STAY to avoid most of the ordinary

. implementatlonidlfflcu;tles (e.g., the key actors for STAY--the worksites and

the schools--were exactly the 'same ones who had worked together successfully on

SET/AVERT for seven, years ) The second strategy of modeling on success from eLse-‘ ‘

where was used . effectlvely in New Haven and san Antonio. . : *

-

o

Previously successful programs tend to be relatlvely scarce in most flelds.

But as we have argued, by 1979 the quality of local manpower programs and re-r\~//\,,_

‘lated personnel has grown greatly. Thus, today theré are a s1gn1f1cant numbe

of successful prograims to sexve as seedbeds or models for YEDPA programs. ‘Nev-
ertheless, even tO the ektent that such programs exist, using them directly or
as models may,not‘be appropriate for the partlcular context at hand- the par-
ticular city, demographic mix, or temporal context. —Ror instance, as noted in

- » » ’
.Baltimore, the use of the BSC administrative model for entitlement was inappro-

priate and contributed to implementation difficulties. -,
\ F\
. s ’
voos ‘82 .
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Klso, it is not always desirable to build or model ,on a prior program. v
’ When facing difficqult socéal problems, 1like youth unemployment, innovative -

programs often must be created from scratch. ° Often this will mean developing

a program that is quite unlike previous ones} Sometimes it is necessary and

major aid in try1ng to anticipate implementation difficulties.
H . \ A

°

SCenario wr1t1ng 1nvolves the 1mag1nat1ve constructlon of future sequences

of actlons, the resu1t1ng conditions and reactiodns, and in turn the further con-

dra}ons and reactlons that are developed by all actors and organlzatlons 1nVo1ved

in the implementation process. v .

€

e At its best 'scenario writing should sensitize the program executive to
‘the obstacles that lie ahead. It should help him develop one of the
most important characteristics of an effective implementor--what Bardach

* has called a "dirty mind" "The implementor with a 'dirty mind' anfici-
pates d tries to predict implementation difficulties. He is especial-

ly attuned to the, interests involved and their likelihqod of delaying '
and even resistin& the planned 1mp1ementat10n route.,"* A dirty mind . N
would have predicted the ineffective 1mp1emegtatlon of the swine flu
vaccination campaign.** PR .

® Scenario writing brings the likely flaws and problems to the forefrodt. )ké

Thus it forces designggy, and program-executives to try to take account
. of them. It sen51t1¢aig§o11cymakers at the top to the 1mportanoe of

-local capacity in carrying out a successful program. ‘ . N

~ “ , .

*Perhaps because of the frequent artificial and inaccurate distinction be-
tween policy (politics) and administration (1mp1ementatlon), we are more fa- .
miliar with a "dirty mind” in policy at the pollcy adoptlon stage. For example,
a "dirty mind" would have predicted that within a week after Carter's energy
speech of Sunday night, July 15, Congress‘s 1n1§ial positive responte to his
. proposals would change and then be greeted with more caution and deliberation.

1 LY
] 3

**A dirty mind would have pred1cted the perfectly common delays, but"1in
this case they were extraordlnarlly detrimental to the programq the res1stance
or foot-dragging of” almost all the actors 1nc1ud1ng the private vendors*(the
drug compan1es), some of the HEW doctors and experts, and some private doctors.

‘ f
r) 83 g . o

py Sy
<l

ERIC - | ' -

4
Pz | Seo q

desirable to invent a new and different whee}. To some extent the Syracuse W“
program 4did thi3 by using a military base that was far from the inner city.
~ v . | >
T
(VIII) SCENARIO WRITING: ANOTHER AID IN ANTI‘CIPATING IMPLEMENTATION PITFALLS - Y
) . ’ : 4.
‘ . M .
. e Since it is not always possible or de51rab1e to build or model upon a .
prier program, we recommend the writing of a scenario as an additional




e

- [

O e Thus scenario writing can help the program executive to predict the
obstacles that are most likely to arise. ' v
. ° [ L | ‘o /“
. Folloying this effort at prediction, the executive-will be better able to.
take actions to: ' . '
@ hY > . o ’ ‘
. # e.dvoid these obstacles; N .
PN [ , o L . ! ’
'y ‘e . adapt, readjust and cope with them; ° ) . ¢ '
& . ’
e overcome them; . < . . -

- e Or some combination of all these things. -

In sgenario writing, among*other thin;s, one must have a keen}sense of the

(political éﬁa bureaucratic terrain where the progf!n is taking place. One must
be able to "walk through“ step-by-step all the functions involved in the pro-

. gtams' cont1nu1ng-operatlon, all the“actlons necessary to assemble the requlred
resources, and all the likely 1ntersectlons with relevant polltlcal and bureau-
cratic actors that w1ll affect the process of setting up and managing the pro-

° » . gram (Chagse). In "walking through" the program ofle must try to anticipate what

is golng to happeneaqi\especially what will go wrong.* , /? .

- © A}

. o . In writing an implementation scenario one tries “to invent plausible stories
Ao k]

Y " which may hlghllght the more obvious flaws of a program. For example, a good

deal of delay mlght have been avoided in Entitlement programs if a scenario had

.+ been written concerning its policy of "academic credit for_work experience", .

¢ is has encountered significanf oppos;tion from local school officials who in- .
r51sted that it was thelr province to decide what merit®d credit and resented

’

,“nonprofess1onals" telling them how to ,run their schools. A reasonable scenarlo

.

would have ant1c1pated the reluctance (even res1stance) of educators in ggﬁng
along with such a pollcy Thus 1t would have forced,program executives to try ,
take account of this obstacle in advance and thien try to develop adaptatlons -

. ,to deal with, it. . - .
o ° ' e .,\ .

-

s

N *Compllance features of successful grant proposals to the federal govern-
ment often contdin a nworkplan" which details activities, part1c1pants and time- |
tables. A''sc narlo would go Beyond this and relate the workplan te the real po-

. litical and b eaucrat c condltlons that, are llkely to surrqund these adminis-

T _trative details\ espectally the potential obstacles that the wor plan is likely
to face. Moreover, unlike the "workplan" (whlch is submitted- poL) ;- the - — — .2
scenario is entnrely an@“internal document to aid’ the people runnlng the program .

\ s N s
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Sceharlo wr'ﬁing'is an art. ince it requires imagination and intuition,
there is not m:cﬁ’that can be formalized or codified aboutwhow to do it‘well
(Bardach, 1977). fThis 1s probably a major rédson why scenarlo wrltlng has not
’been advocated before and is rarely done by policy analysts and des1gners Also,
i scenarlo/wrltlng ‘is "an exerclse in concentrated pessimism and creaées psy- '
chologically difficult processes to undertake and thus usually is shunned.
. ; . g B . ant v
Scenario wrltlng in effect was approx1mated in the plann:ng process for
New Haven's VICI. Ne Haven s CETA d1rector chose two people w1th operat10ns
bac grounds to wrlte the VICI grant proppsal. They developed ‘the proposal by
tryfing to antlcxpate programmatlc proBiems that could h1nder 1mp1ementatlon
and then tried to set up plans to ‘avoid or overcome them. 'In th1s manner they
—’/, comblned plannlng dnd implementation in a way that approximated the process of
scenarlo wrltlng.and then acted on these predictions. For example, from their

Previous experience 'they anticipated the need to have more than proposed link—

ages. Thus they negotiated them with the unions at the outset.‘\\

]
-

Unl\te almost all of diwr other recommendations, scenario writing is not
»

primarily extrapolated from our f1nd1ngs among the new programs«analyzed Only

the‘:}w Haven program made approximate use of it.Y But our%'ecommendatlon is

) based_on the f1nd1ngs of the“eneral literature on socialglx

and recent cases such as the swine flu vaccine‘program. Moﬁgover, the'other
o

icy implementation

. s (3 (3
Programs among the nine analyzed do offer some empirical reinforcement for
scenarie writing recommendation. The absence of‘systematic efforts at antici- K\\

X .
pating.and predicting implementation difficulsies resulted in significant im-

”

plementation problems in many of the nine.

* . . j&:?

For, instance, when one cons1ders*1ﬂnﬁathe c11ente1e for Plt;sburgh's STAY

consists entlreﬂg of youths who had severe problems in school, then it should .
)

N

have been ant1c1pated that its two-hour after-school class WOQLd meet with
student resistance. A reasonable scenario for STAY would have ant1c1pated

th;s res1starce and would have initially led to a more structured class at- the ‘.

»

' outset with strong penalties for non- attendance Th1s, of~course, is pre- .

c1sef} what happened. But 1e took a semester S experience before STAY made

" -r °

-~ - these- changes. . ; —

/ T » . . N !
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A reasonable scenario for Albuquerque's THE would have anticipated dif-
ficulty. in convincing high school counselors of the:program's benefitst_’THE'
felt the program was so good that kids would flock in and dfd not spend enough
time se111ng it to cgnnselors or school adm1n1strators “ Thus they had to make
a feverish attempt in February of 1878, to get the des1red numher'of youths when -~

*
a significant short falliln recru1t1ng seemed 11ke1y.
. . . ’ - o . S

- < * . °
For Newark's IHS the central 1mp1emeytatlon problem was that they did not
anticlpate (1) that there would be a need 39r a s1gn1f1cant degree of joint ac-
{
tion; (2) that joint action would be difficult to achieve’ given IHS's previous

hlstory of autdnomy from both the public school system ’and the city government.

, L e = . { -
~ .7 .

'-\ Finally, Baltimore titlement planners should have anticipated that Public
Service Employees would {require special training;and that-they wolld have more /’.
problems than a staff hired from a more marketable pool of applicants. They
also should have anticipated that a ‘program of;, this one 's s1ze and complexity
required clear operating procedures rather than the 1nappropr1ate admlnlsFrative
model of thé Baltimore Summer Corps. The maJor reason that they did notidevelop
these anticipatings and then act on them- eems-to f1t Qur descrlgilon above of
the political imperatives (such as fas results) ~‘;‘hef( were anxious to begin

he program to symbollze the city go rnment's concern about youth unemp loyment
e R -9 ® -

and to satlsfy DOL. ) -, . . . s
L x" o R (" “ .’
» ) ‘ Y
(IX) INSTITUTIONALIZING EVALUATION AND REASSESSMENT MECHANISMS .
had e

. 4 A~ . ~

. . > -

e A "dirty mind" is aware, first,!;hat most'implémentatlon difficultie®= «
cannot be anticipated fully; second, that a pﬂogram S implegentation
cannot even come close to being €xee of .error? the: testof a gqod #
policy or a good program is not the absence of error, but the ab11r£¥g

to detect, its own errors and then correct them . 40

1
AN

e Thus we recommend that the prxo s of ant1c1patlon pred1ctlon, and

. adaptation be 1nst1tutlonallze§%ieyond scenario writing by building
into YEDPA programs mechanisms fd% fegdback,- evaluation, and reassess-
ment of the implementation. (There also must be prov1s1ons made for
the execution of these remedies, wh1ch we will discuss in the next
section.) . . '

S
- . . -
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In many of the.nine programs, the processes of evaluation.and reassgss-

ment led.to the Hetection and correction of serious implementation problems.

Thus in some of these cases, what was in effect éheir second phase was ef-
>

~

Ld E » (3 (3 (3 (3 (3 '
fectively implemented, which their initial phase tendgd not to be. It should

-

be noted that in all these instances of reassessment the processes.were informal ,

°

rather than institutionalizea. . ‘

. » . . s

*For instance in Baltimore, after the first few months of operation, pub-

* lished reports, citizen Eomplaints, and mayoral dnquiries mdde it clear to

Pines and I¥ry that the program had implementation pfoblems. They also knéw.
. O A .
that staff was.too abgorbed in its operation to objectively analyze and ewalu-

ate them.~ Pines and Ivry assembled a task force of top staff from other parts

+

of M?yR. . It worked intensively for a month revie@ing operations ‘and developing
h “ * 13 L3 ‘
recommendations. Some changes were made immediately; others followed a secéﬂz.

réassessméﬁﬁ at th%'conclusioncf the program's first summer.* These changes

- ’
substantially improved program implementation,

‘ MAUC direetor, Juan Patlan, undertgo%/p similérly successful reasséssmént
and reorganization of San Antopio's[YCCIg. Responding to outside-criticisms,
in the summer of 1978y g%tlan igétrudted quingé Buenoc head gf M%UC'; family / ‘
devel?pmenq department’, to. investigate Fhe YCCIP and prepare rqsgfgéndations.
Patlan‘confronted the YCCIP dixectdr with the investigation's results and in-

A4 structed him to comply with i?s édministrative di?ﬁbtives (e.g., those nheeded

to stop budget overruns:and match wgyksi€é assiggyeqts with project objectives).
Patlan %}so directed his adqinistratiYe assistant,)éervantes, to w?rk ﬁi?h.and

» monitor the YCCIP director. The YCCIP director failed to comply with the, di-

- rectives.® 1iIn Septémber, P;tlan;c;eated another three-week investigation of

YCCIP. With full® documentation of poor ééministrqtion before him, Patlan re-
placed the &CCIP head with Maggie Eureste, MAUC's youth coordinator. gﬁe and
her new staff‘#ignificaqtly improved the program's implementation.

“~ . N + ~

*
s

*The major problems identified included: 1) the functional separation of
operating divisions, 2) unclear operating procedures, 3) inadequate staff
guantity,and quality, 4) managerial overload, and 5) inequitable caseload al-
location. These problems were addressed and largely overcome by: 1) realign-
ing staff along geographic rather than functional lines, 2) developing clear
operating procedures, 3) appointing a director whose sole responsibility was
entitlement, 4) eliminating CETA public service employees from most direct ser-
vice positions, 5) adding staff, and 6) reallocating caseloads.

s . '
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: Note that in San Antdhio as in :altimoreg the initial feedback mec¢hanism
was pressure from outside the progras. Internal mechanisms did not alert MAUC's

director to YCCIP's probﬁi:s. It was not until critical HUD evaluators gave

\ .
- the program a very low rating in comparison with others that the director took
5"’
*. . notice of these problems. J -
-—"\' i I3 N * o ' ’
We digcussed above how internal and external pressures in New Haven's

VICI led the program d1rector to reassess the balance between ‘skills develop— N N
ment and job product1v1ty. Ultimately the dlsector decided to shift focus to

-

larger job sites to. improve the skills development component which suffered
with small worksites. We also discussed ‘some of the problems in Plttsburgh
with STAY's two-hour after-school class. They were brought to the director's

attefition by the Field Serv1ce Aldes, who successfull¥y recommended that the T

l -

-\ " 4
, c1ass be 1mproved in several ways. .

» o
. ! »

As noted in all these cases,'the error correction mechanisms were sinformal,
, rather than institutionglized. The. creation of serious and systematic interiral
evaluatlons tends not to be in the nature of most public sector organizations,

Thus, the institutionalization of these mechanisms probably must be created at

»

an external lguel sdcﬁ as in the office of the prime sponsor.
- 2 ,
e 4y ' ) ) \

. L3

(X) THE NEES FOR STRONG PROGRAM EXECUTIVES AND THE PURSUZT OF "“FIXER" .
STRATEGIES '

» «
© . .

Detectlng errors w1thout‘be1ng able to execute remedies is useless and

frustratlng. Nelther the program assembly nor t e subsequent adaptatlon-com-
pensation responses w1&1 ruh by themselves. They should be guided by a strong

executive who has enough power to operate. .

e We also recommend that program executives consciously agégk "fixer"

strategies. . .

-

‘o L a -IEZL} /
FRIC [ T . - -~/ - .

s \
A Y



.

Q

ERIC

Aruitoxt provided by Eic:

'oa

.

o A "fixer" is a person who makes repairs and adjustments in the imple- @g
[ . .mentation process to make it work. _(Bardach, 1977) The "fixer's" - . !
adaptations and compeéensationd are designed’ to protect, correct, and
~~sgometimes expand his program, espegially thyough coalitition bui€ding
and constant intervention in administrative detailk. y

(3 e 4
I ) K -

There is always a need to compensate‘ln the 1mp1ementat10n process for- ¢

omissions made at the design and adoptlon stages. pne can never anticipate

fully all the ‘implementation difficulties and counter act resistanCe aetivitiee
of other.acto®s. In fact, some omissions were intended because the designer or
program’ executlve felg that it was not polltlcally or financially feasible ‘to )

. -

include them earller. . . .
R A
qyumerous ;ﬂstances of each of these Particular elemengs of the "fixer"

strategy_vere{geed in the nine cases te achieve ef;ective implemearatioh. In

New Haven's Ventures, job placement faced problems because it‘was aimed at -
apprenticeship slots, requiring a.(xigh school diploma (or equivalent) which

many participants did not have. When the first planped response--hlrlng a GED
Enstructor--fell through, program director, Connolly and her original co-planner,
Tom Peterson, responded by'jumpipg right‘in to the details of the program. They
taught GED instruction‘'classes, at night. (Many other actions in VICI taken by - )
Connolly and aésistant director, Rogers which were deecribed above in other

sections, would also correspond to several elements of the "fixer" strategy.)
. ' 3 .

.
~

- .
The program director's intervention in administrative detail also_seems

have ‘contributed to effectlve :ng)lementatlon in Syracuse. Program .assembly
must be secured all the way down to the worksite and noone has a more important
role at the worksite thag the supervisors), In Syracuse, Lt. Jones persoqa}ly
recruired the supervisorst\ Het went around the base explalnlng to the guardsmen
the ob]ectlves of the progﬁam the types of youth involved, and what would be*® )
required of them as superv1sors. He then selected supervisors on the ba51s of .
their desire tq_part1c1pate and théir ab111ty to work with mlnorltleg and '

trougled y'é{lth. Y
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Aruitoxt provided by Eic:

'the budget, .the EHR program director took 1mmed1ate compensatlng steps. He

~qu1rement that 66 percent 5ﬂ\1ts budget be spent on partlclpant wages and

P ) L4 - ) : °

’

[y

.
-
B . ’

"In. Portl%Pd when the transportatlon line 1nadvertently was omltted from

persuaded the school district to absorb that cost 1n\the1r own transportation

*

budget. In Albuquerque (WORP) it was necessary to compensate\for an intended

omlss1op The initial planners reallzed that it would-be dlfflcult for pro-

gram partlclpants to use Albuquerque s small public’ transportat;on system,
A

but they were re1uctant'to put:an expenslve ;ransportatlon 1tem in the grant

lest they lose out to less ¢ost1y competltors,g After they weye funded and
began operating, counselors found many negatlve termJ.natJ.ons Jccurrlng We-
cause participants could not get to the1r Jobs on time us1ng ‘public trans-

portation. The ‘progranm d1rector‘yon approval of a new budget 1tém for a o

WORP bus by persuadlng OCETA, theﬂpubllc schools, and MDRC (a prlvate reséarch
groug¥that was monltorlng Entltlement for DOL) Lo .E} af}ﬁi
» . £
A . 4 IRt S
Baltimore and San Antonio's succéssful reassessments and reorganizations
, - i

(described in Section IX) were carried out by executives pursuing the fixer

. . ‘ 4 .
strategy of adaptation. An illustration of ‘successful adagtatlon and com-

pensation comes from Baltimore;ﬂ/lf?é\ot?er Entitlement programs, MOMR did
not fully ant1c1pate 1ts staffifig needs,

~

In addition to qualitativeé problems
stemming from its use of PSE'S to superv1se youths and works1tes,lYouthWOrk'
staff was too"small fér such a large and complex program. The contract re-

benefits also contrlbuted toéﬁOMR's initial staff problems. These problems

~were dealt with by MOMR negot1at1ng an increased personnel budget,to pay for

A\]

additional staff and upgrade PSE-funded pOSlthnir In effect MOMR got MDRC

to'modify the 66 percent administrative budget limit by‘awarding "enrichment

oy
grants" to meet "program needs not anticipated in the original grant".

The final case which reinforces our recommendation of fixer strategies is
a negative one. Yourish's lack of ability Qr willingness- to develop coalition

support for IHS frequently caused 1mp1ementatlon difficulties. 1IHS sought to

maintain its separateness and’ autonomy, especralgz from all publlc agencies

%
- . &
- N ? <
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(such as the public school system and the éit& government) so Tuch that they '
, -
also avoided developing a close relationship with the prime sponsof. . This

led to some of the implementation difficulties noted.

. <
» v e ~

(XI) A PROGRAM EXECUTIVE'S CONTRIBUTIONS AS A "DOUBLE AGENT"

We recommend that prime sponsors seek program executives who can play the

2 -

role of "double agent".
L ™

Some program executives in the nine cases made major contributions to
effective implementation by acting as a "dduble agent". This role cons
sisted of the ability to secure joint action among various interests
in the program :assembly process by virtue of the executive's-standing

. and membership in more than one of the relevant camps in the implemen-
tation process.

Too often the term linkage is used rather loosely in policy analysis, but the

role of double agent seems to give meaning and personification to the idea of

A double agent activates and operationalizes linkages between grgani-

-

linkages.

3 - . ]

zations, agencies and other persons.:

-
.

e In particular, all these double agents had direct experience: with or
access to major providers of jobs, most of which were either in the
- private sector or with a semi-public agency. ‘

- . 3

<

For, example, in éreating and assembling the "THE" program, the hotel in-
dustry and the Alb&querque Public Schools had to be brought together. This
was largely achieved througﬁiﬂuaeffortg of Betty Lou Snapp.. She waé a "double
agent" who was heaﬁ of vocational training in the Albuquerque Public échopls,
and whose husband was a hotel executive and leader in the local hotel industry.

. 3 ( ) :

- Lt. Jones conceived of and designed the BOCES-Hancock program and then be-
came its de fasto program executiye. His positions in several of the relevant
camps aided him in creating and then Eucbessfulli operating the program: He
was an officer at the base. He had been active in a broad range. of bia?k coﬁl o

munity affairs and once had worked in the city's Human Rights Department with

Lee Best.who now works in OFSAC.

*

-

</




- As an officer at th2 base, Jones.was aware of its need to augment man-
power and utilize resources thaF were not being gsed.. He was aware thatsthere
was a labor shortage at the base which could be ameliorated by bringing these
youths there. Many=ef the base's shops were operating at less than full capa- °*
city because their workload exceeded their manpower. The knowledge that double
agents Betty Lou Snapp apd Norman Watts had bf labor shortages in the 1ndus-
tries that they Were close to also was a major aid to 1mplementatlon.

g - =
Jones also knew of the requirement-that New Yori State's Department of
Military a Nawal Affairs had that the base become more involved in the com-
munities and with minorities. As head of the base's Social ‘Action Training,
Program (SATP), a race'relatjons program, Jones had;a special interest in a
proéram that would brihg minority youth onto the base. Through SATP he knew
all the guardsmen and had some insight into their attitudes tow;rd working

with mlnorltles, wh1ch aided him in the selectlon of appropriate program sup-

L 4 \(

ervisors.

. <

fonnes' cohtact with community groups also aided implementation. The di-
reotor of the Urban League helped draft éhe proposal. SYMPAC, an organization’
of mlnority professionals} provided Jones with job availability information
which helped develop marketable worksires. The Urban League also®made.avail-

X able their counseling services to program youths.

- .
. t

3 ¢

ln‘phe Delaware County (PA) YETP (one of the scores of programs whose out-
side evaluations were reviewed), Norman Watts' position as a doublé agent (per-
thaps even a- trlple ,agent) helped him to create and sustaln this effectively im-
Plemented program. He was both a longtime member of the Delaware County Man-
, power Bcard (wifh a significant interest in youth employment problems) and the
personnel admlnlstrator of the hosp1ta1 where the YETP program eventually '
startaf He became a triple agent:of sorts when he became the actual operatlng
executlve of the YETP program that he helped to found and:locate in his hospi-
tal. ° . - ’ .
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EMC . , . N s, v 1‘4“_;
~ i}

t M . [ ~

[»



°
. .
. -

Watts' firsthand knowledge of the hospital industry, especially its local

labor shortage, was a major resource. His pgsition and influence within the

hospital enabled himito sell the YETP idea to its staff with relative ease. 7

Selling it to the prime sponsor was also easy because of his manpower board
L J

pasition. . *

.
.

ﬁinally, the crucial assembly step of obtaining the dniversity of New
Mexico (UNM) as one of the two worksites for Albuquerque's WORP was achieyed‘
throygh some double-agentry. The key suggestion that WORP seek UNM as a work-
site came from a member of the Albuquexque School Board who was familiar with
WORP from the public schools perspectlve. The school board member was also a
senior administrator"® at UNM and knew both of the avallablllty of University
resources and 1ts interest in part1c1pat1§; in such an 1mage—enhanc1ng project.

This doubls\agent arranged a successful meeting between WORP planners and the

“

UNM president..

® In 1979 it does not seem gratuitous to advise prime sponsors to try
to find "double agents". The social policy infrastructure and over=
lapping organizationdl and personal networks have developed locally
so much in the past decade that there seems to have been a significant .
increase in the supply of talented program executives in general and
potential "double agents" in particular.

.

° Despife‘this.recent increase, potential program executives continue
to be relatively scarce because of our limited knowledge of how to -
increase their supply by exogenous means. The limits this places on
strategies built around executives will be diicussed shortly.

- - -

«

(XII) PROGRAM EXECUTIVES' TIES TO SOURCES OF JOBS

e Prime sponsors in particular ought to seek program executives who al-*°
ready have ties to sources of jobs.

As noted, all the executives who made Eontributiénsyas double agents’ had
L4 NS

direct‘experience'with or access to major providers of jobs. One of the several

camps in which they had a foot also happened to be a source of jobs.
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e There are so many ways that monéx can be absorbed in a manpower pro-’
gram before one gets to job development that there is a tendency to
forget that jobs'are essential for its effective implementation.

. ‘ '

Deyelopind an effective classrooh component for a manpower program %ﬁ not easy
but it is much easier than getting good jobs for youths. . ; .

“~
]

R . .
These executives' access-to_ jobs was especially significant because it oc-

curred without the expenditure of program funds. Moreover, most of these jobs

s

were either in the private sector or with a semi-public agency whose budget

tended to have some slack in it and were.appropriated by bodies quite distant

from the program or its city government (e.g., the Air National Guard and the

University of New Mexico). -
7 B

-

-
—

e These program executives' ties préferably should be to private sector
Jobs. : ‘

t
.

Private sector jobs are mofe likely to constrain youths in positive ways
because someone there~is‘more likely to care if the youth doesn't show up 8;

‘does his job poorly. As Arnold Packer has sgid, "public sector jobs develgped

for youth typically tend to be short on providing enough of the discipline

' YE
Ny

needed to hold down a private sectoil job."

®

e There is a need to emphasize private sector jobs because they‘tend to
be overlooked. Manpower programs are public sector orga izations and
are run primarily by persons who have spent most of thef% careers 1in
the public sector (or academic world). Thus it is understandable that
program executives and their superiors are oriented toward public sec~
tor job development. ! .

<

(XIII) EXECUTIVE TALENT IS MORE 'SGQARCE THAN MONEY OR GOOD IDEAS
~ 4 . . . .

2 .

Sur advice about fix&rSTand double agents,-though sound, has limits.

The fixer stfategy is difficult to replicate. Talent is more scarce
than either money or good ideas, especially at the executive level.
And we have very imperfect knowledge of how to develop such executives.

Y
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As Professor James Q. Wilson has argued:/f"The sﬁpglz,of able, experienced r

executives is not increasine nearly as fast as the number of problems being ad-

dressed by public policy. This deserves emphasis, for it is rarely recognized

‘as a constraint. Anyone who opposed a bold new program on the grounds ‘that

3

there was nobody around able to run it would be accused of being a pettlfogger

at best and 3 reactionary do-nothing at worst. Everywhere, except 1n government,

it seems, the scarcity of talent is accepted as a fact “6f life.... Tpe govern-

ment--at least publicly--seems to act as if the supply of able political execu-
tives were infinitely elastic,}though people setting up new agencies will often
admit privately that they axe éo frustrated aqd appalled by the shortage of °
talent that the only wongder is why disasteé is so long in coming." (Wilson,
1967)

Lk S h
(XIV) THE NEED FOR MODEST AND SIMPLE PROGRAM DESIGN

() In light of the scarcity of such persons, we recommend that the design of

YEDPA should not rely exclusively on th€ir presence.

—~
° Indeeé, the near necessity of talented executives to achieve effective
implementation, coupled with their scarcity, léads us to recommend a
commensurate modesty in .YEDPA program design and in our overall ex-~
. pectations for the.programs' effectiveness. .

»
L)

(B) YEbPA program designs should be innovative but realistic in that they:

et
i) anticipate implementation difficulties; \ Co °

2)7 are modest, straightforward, and even simple.

- . s 8




e have already discussed what we mean by this anéiéipation process.

. Soe

/6 Program designs should be modest and simple in that they maintain ’\S;,
YEDPA's focus on the goals of job experience, training, job de- " ;
velopment, and placement. . 4 “

By keeping to these specifié!%ufposeé,'YEDPA'g implementétion,becoﬁes .
more manageable and morg iikely to avoid the implementation pitfalls which
have beset other sdcial programs since the mid-1960's. (YEDPA programs do
not redistribute political power or create political autonomy in low income
neighborhoods as the OEO and Model Cities programs sought to. But the nine
‘QYEDPA programs we analyzed did achieve thé goalg upon which YEDPA focused.

~—— e Effective implementation is a function, to a significént'degree,'of
good local administration, but that is not sufficient in itself,,
Even if and when a local program has a talented program executive, o
the entire implementation process may founder on a highly complex
program design. It might even be said in a figurative sense that
for every 1 percent increase in program complexity, it is likely
' that there will be a 5 percent reduction in implementation effec-

tiveness. .

The type of social programs that we reviewed in the Introduction have

also had other design problems, Too often they, in effect, have been efforts

to feed the horses by feeding the Sparrows. The_Rube Goldberg nature of

) . these programs' purpose and implemgntation process have "usually been major

contributions to ineffective implementatioﬁ and poor outcomes. Our descrip-

o~ :ﬁon (page 9) of the EDA program in Oakland and its circuitous design

(subsidizing‘thé capital of bqsipess-—rather than. -their wage bill--on the

t they will later hire -low skilled minority persons) is a strik- y

~

promise tha

ing .example of this.

\ "

e By contrast, YEDPA's desidhs basically have been rather straightfor-
: ward. The bulk of YEDPA expenditures has gone for youth wages and
; penefits. In fact, there is a formal regulation in the YCCIP and
* YIEPP programs that &5 percent of a program's budget must go directly .
- for youth wages and benefits and it has been rigorously enforced.
YEDPA's designs have sought to achieve the spetific goals just noted

through:g gelatively straightforward process.

4
L . . '
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wpFor instance, in three 9f the nine programs analyzed there were two work-
sites or less for all the program's participants.* This type of design also
facilitated the programs* day to day operat{on as well as its bureaucratic
program assembly. In these brogfams_there was a relatively limited number
of discnete functions handled by a relatively limited number of actors (re-
eruitment, job supervision, teaching, counseling,'placement). Teaehing
masonry, for example, is,less,complex than organizing street gangs Its re-
sults can be more readily seeh and evaluated. GED, carpentry, and palntlng
requlne the mastery of specific techniques that can be measureé ’

The curriculum at Newark's IHS, especially its changes over time, re-
flects YEDPA's salutary emphasis on modest and specific program design. IHS
attempts to help youth develop work experienée‘and career goals, while at the
same time improving basic math, reading, and writing skills., IHS' failure to
achieve these goals in'its early years while it was raising students' politi-
cal consciousness prompted IHS, under Yourish's leadership, to change to this
more modest and focused approaeh. However, though miodest, IHS is innovative.
It is an alternative high school.. Unlike the public high schools it has suc-
cessfully sought to integrate work experlence with a student's education.

For rotating 9-week periods, half of the student body participate in the aca-~
demjc curtlculum and the other half work in public and. private sector jobs
obtained by IHS. Among other successfully achieved aims, this program shows

the students that school and getting a job are interrelated. N

AN
AN
: ! A |
(XV) MAINTAINING THE DIVERSITY OF YEDPA'S OVERALL DESIGN AS A NATIONAL PROGRAM

v

|

(a) A strength of YEDPA's overall design as a natlonarwpiggram seems to be the . _

_dlveréity it encompasses. For example, the nine' programs we analyzed include
. two from YIEPP, two from YCCIP, and five from YETP, with a good deal of di-

versity among local program designs.

.

*In Syracuse there was only one worksite--the Hancock Air National Guard
Base; Albuquerque s WORg‘hgﬂ two--the Kirtland Air Force Base and the Univer-
sity of New Mexico; in Albuquerque's THE there was only one type of worksite--
a full service hotel and there were five of them.

’ L—
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Indeed, the flex1b1e overall federal deSign has aIIOWed this di—

versity to develop rather than mandating it. . .
e We recommend thdt DOL continug to allow and encourage’ this diver-

sity through continuing its flexible approach.

&

. -
. 9

9

Youth employment is not a siggle problem with a single qause or a single

manifestation. It is a constellatiort of interrelated problems with complex

. - .
sources, occurring all across a large and heterogeneous nation. Thus, to

maximize effective outcomes and learning, it seems wise to simultaneously

allow various 'policy approaches to it. It 1is true that this has none of the .

4

required systematic variation and\controls of a “planned variation“ appnoach
Bt there still is enough variation among local program des1gns to glve us

both broad experience and broad data upon which to base future youth programs.

-~
. ! \ .

N

A specific example of the type of diversxtykthat ought .to be aIIOWed and

<

encouraged is the use of military facilities by YEDPA programs as was“done in
Syracuse and Albuquerque's WORP These facilities have experience in teach-
ing job skills to youth including those who had only mixed success in schools.
They have suff1c1ent organizational and resource slack to take on the extra .
duties involved in YEDPA prograis. Furthermore, the military facilities we
analyzed.had a special: ability to convey a cruCiai message about, employment

and adulthood to low income youth: Subordination in an organization and ‘on a

worksite is not a sign of cowardice but often an ordinary characteristic of

~

dignified work. Unfortunately this is not a message that the schools have

been. good at conveying. But we found that at these two bases the exposure to

»

a military chain-of-command which involved men skilled in their professions

(and many times having several stripes on their uniforms) taklng\brders from

(and even saluting) their superiors would/bring home this message to these

v

youth. : R

K
¢ .

(B) * We do not recommend that diversity be required through the maintenance
of three of four separate programs within YEDPA. Rather, programmatic and
local d1vers1ty should be allowed and encouraged in the speCific deSign of

individual programs. ) ¢
1 | .
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(XVI) SOME FINAL THOUGHTS
.

. .
@ .. .
‘ [

YEDPA's purposes are specrfic.and modest, but they are imp8rtant, even
weighty.  Attempting to.achjeve them is a major and laudable tasw, alveit a

difficult one. 'There is an old Groucho Marx story. about twd patients in a

3

hospital., It reflects the tokenism of~tpo many public policy programs. One

R patient *says to the other, "The fdod is awful 'in this plape." ‘And the- other
replies, "Yes, and the portions are so small.” » - < 7, -t
. N
/ . . . .

In urging that YEDPA's program des1gns maintain their modesty and spec~
" lflClty of focus, we’ are not merely trying to get blgger portlons of awful.
ﬁﬁ food. Rather, ve aim to £pndamenta11y improve the basic nature of the good;
we aim to fundamentally improve youth employment in the United States. .Our
analys1s of these nlne YEDPA programs suggests, first, that in pr1nc1p1e and
1n design, a YEDPA program can 1mprove youth employment, second that ‘theser
YEDPA Programs can be effectively implemented., We hope our recogmend%tlons
will be useful.in suggestin; further improvements for the implementation of

YEDPA programs.
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