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CHANGING GOVERNANCE TO ACHIEVE

BETTER RESULTS FOR CHILDRE\I AxND F&MILIES

INTRODUCTION

Most state governments, and many local communities. are sesking ways to improve results for

children and families.

The rezsons are not hard to find. By most measures. the concinons Of many chiidran anc

hes are deteriorating. The Nanonal KIDS COUNT report tighiiznis these rends: over ifie

past deca

=

ia six Of the en indicas measurng Lbe weil-being or chilcren anc vouth have gesn

—

gerting worse, not berter. Recent dan indicating a tise in chiid poveriv (10 aimost 23% or ail

N~

Children) suggest that these downward trends wiil continue.

As states and communities iry to raverse this decline. many are decicing :hat this effort reguiras

a thorougn redesign of the ways in which we assist children and famiiies. Changes are deing

made in the way that health. education, and social servicas are Deing organized, financed. and

deliverad.

seaking 10

In order {0 achieve derar resuils for famiiies and <huldran. saies and iocziities are

Provide services s that are more responsive {0 individual need more pre ventive, and

more supportive of families:

Finance services in @ way thal supports a more fiex:idie. individualized approach

and

. . / . -a . . .
Oroanize and govern services so that thev are more eriective and more <onerent

in carrying out a community’s agenda on benaif of children. and more rooted

within local communities.

These three types of changes are of course intertwined. Typically. one set triggers activities in

the other two.

This paper focuses on the third of these changes: new forms of governznce.
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The paper first examines new govgmancé_: roles that are being assumed by entities at the local
'leve_l, and then focuses on governance changes that are being developed jointly by state agencies
and local communities. Although some cities and towns are working indigently to implement
new form-s of governance. the emerging "partnerships” between state government and localities
are of particular interest. These efforts must address issues of scale, equity, fesource allocation,
legitimacy, and representation that may not surtace when a community creates a new governancs

"body without state leve! involvement.

This working drart is organized in four sections:

. Section_ [ reviews the ratonzle for new forms of governance. Wiy is change
necessary’
. Section Il derines what is meant by gzovemance at the local level, What are the

key characterisiics or the new enuues that are aking an this role?

° Secuon I outlines a framework that severai 3228 anc COMMUAILias are using as
thevy eswlbiish new forms of governance.  What i3 tfie naturs of this new
partnersnip? What are its impiications for other majer sizkeholdars. such as local

government or school boards?

L Section [V (to be developed following the six siates’ mesiing on governance) wiil

describe alternative sirategies for implementing new govemnance structures.

The paper concludes with brief observations about some of the iarger purposes behind the
movement ioward improved governance.

A

I. WHY ARE NEW FORMS OF GOVERNANCE NEEDED?

The case for new forms of governance grows from the conviction that, in many communities,
our current education, health, and social service systems are not achieving good results for

children and families. despite effective individual programs znd many committed professionals.




 Page 3

Part of the reason for this is chronic underinvestment in these systems. School svstems and
health and human service programs lack the funds they need to fully do their jobs. Berore that
situation improves. however, it is likely that we must address another problem that is what
govemémce is all abour: the fundamental mismatch between what are known to be the
ingredients of successtul community strategies for chiidren and families. and the way that our

health, education, and social service svstems currently operate.

Communirv Neads

In the ideal worid. @ community se2Xing 0 ‘mprove :he fives or its famiiies and <hiidren would
be able to move forwarc on a unifted agenda designed around a <i2ar sel or results. The
cbmmunity's agenca for lamilies 1nd <nlidren would de droadly undersiood and emoraced. anc
a wide variety or resourcas wouid de mobiiize< i do "whatever it kas” 1o accompiisi these
results. Strategies would e tiiored for dirferent neighborhoods. ang uinmately, for individual

families. Actions would oe based on an undersianding of prodbiems that was Zrounded in facts

«

as well as residents’ perceptions. and community members couid rack progress toward th

results they sesk.

Communities wouid view :hieir actions on denall of children and zmilies as part of a oroader
commitment to create and maintain sar2 and economicaily viabie places o live. Social supports
for children and families would be linked with actions to ensure safe strests. adequate housing,
and secure and accessible jobs. Uncerlving all of these acuvities would be a strong commitment
to "leave no child behinc”, and o0 assure equitabie and culturally sensitive responses 0 all

children and famiiies.

In reality, communities trving to improve resuits for families and chiicren in this way conrront

existing public systems whose very structures often block this approach. rather than supror it

The fundamental problem is the fragmenred and cutegoricul nature of most jorms of assistance
and supporr for families and children. Federal. swate. and local programs are the result of

specific mandates to address particular problems (whether directed toward health. child welfare.
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education, mental health, criminal justics. substance abuse. emplovment and training, or other

needs).

Programs have proliferated with little relationship to one another. and with no design for
creatng a coherent system of supports at the local level. Any family sesking help is fared with
a complicated web of eligibility and service restrictions. Any cdmmunitv -- whether a
neighborhood, town, or city -- trving 0 organize an erfective networy of Supporis for families .
and children has no focal point for doing so. Nowhers is there respon&bil}ty for coorcinating
or managing the human service and 2¢ucation Svsiem as 3 whole. No 200y 1s 2nvisioned

current federal, state. or local policy 25 the place where diverse srograms 11t within 2 urified

community strategy that could accompiish clearly cefined -asuits.

Equally dirficult for local communities is the fact that curment serics maendates mosily aim o
redress problems, rather than promore healthy de'.jc.’()pnw."..". Wit the exception of zeneral
education mandates. there is no base or raderal. state. and local policy :hac.charges siate agencies
or local communities 0 promote the heziiiv development of 2aildren or the stability and :"“12[1”1.
of families. Instead. help is triggered arter prodiems beccme sevare, cent emphasis on
‘preventive” strategies in social service. menwl health. and Aeaith care SVSIEmS 1S (OKen, at best.
Barely a uny fractior of total invesiment is being devoted w0 2arier iniamventions. ver significant
(and in many instances. growing) expenditures ars made once families are ¢! 0se 10 collapse.
Any community seeking to mobilize resources in the manner descriped above. and aiming :o put
together a range of family supports so that all rammes have access to resources that help them

to rase their children well, wiil find ‘ew doll:lrs awnaole “or this oumose.

A third problem coniounding commurities® efforts is :he intergovernmental complexiny of current
JSinancing aﬁd governence structures. The kev policv and bucz2! decisions for education., health,
and social service sysiems are made at different governmentzl ieveis and by dirferent governing
structures. Governance for education is primarily local (by 2iected or appointed school boards).
Education policy as weil as management decisions are being moved into schools themselves.
Governance for social services is much more centralized. De:ision-m_aking for child welfare and
juvenile justice services. for example. arz more liksiv 10 be made at the swte level (2xcept in

SLates Whlch retain sirong county aéministration of *hase svsiems. Meral tealth $Siems ranect
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still a third division of state/local responsibilities: freestanding local boards zovern much of their

operatons.

This hodge podge _of governance structures means that basic decision-making is cumbersome, and
berter suited for "maintenance” rather than chahge. The sysiems are rule-bound, using much
of their energies to assure compliance with standardized procedures. With decision-making
spread dirfusely "across” categorical agencies and "up and down" leveis or government. there
is a consiant nead for checking and rechecking decisions. Implementing new courses or'. ac:ion

reguires approval from several govemment:-.l favers. and from multiple categorical svsiems. By

ua

the time significant 2riorts are mcediized. the compeiiing Jrodiem May aave changed or

worsened.

Because decision-making that could de directad at genuinely improving he sitdazion or chiicren
and families is so difficult. currenr human service agencies ds welil as schools tend [0 focus more
on managing resources rather than on uchiewing resuirs.  No single sysiem can control or
influence the "cross svstem” doilars and swar? that are required 0 improve the most imporant
outcomes for families and childran. Thus. 2ach svsiem -- whether schcois. social servicss, or
nealth -- can ciaim (with some jusificaiion) what it cannot o2 held accounwaoiz for achieving

berter resuits.

As an 2xample. many school personneltoday argue that theyv cannot succeed because so many
children have problems at home that prevent their learning. Schoois do not control the
community resources that could address these problems. Simultanecusly. human service
agencies have little ability or opperurity to orchestrate their resources in combinations with one
another or with the schools. Thus. each svsiem continues 10 be criticized ror failures. while ail

lack authority to achieve many of the necessary changes

For all of the reasons cited above. we are perpetuating what exists rather than replacing
inerfective activities with better strategies. Because there is no one vanwage point from which
the impact of multiple systems can be assessed, there is little opportunity to respond to local
nesd by increasing invesiments in one area while reducing them in another. All of the systems

tend to perpetuate the status gquo. Change occurs by adding new programs Of new funds to
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existing programs, but rarely by fundamentally restructuring the way ail services are organized

. or financed. so that the results are more of the same.

The development of new forms of governance aims at addressing these structural problems and
at improving the way that decisions are made. resources are deploved, .and strategies are
1mplemented at'the local level. By estblishing or designating entities at the local level that will
assume a new. broad-based responsibiiity for improving results for families and children. local

communities (and. increasinglv. swes) are creai Ing:
o focal points for develoning 2oheren; SOMMURILY Sirategias. not just 1ew orograms;

o forums through which diverse and scatterad fesources imonev anc sarf) can He

pulled together and depioved in a more erective wav:

o echanisms for beginning to shitt energies and invesiment rom piecemeal

remedial services 0 more proacive DDFO@; aes. and

] entities which can begin estabiishing accountapiiity for overall improvements in

the weil-heing ora . JOmMMmunity’s families and children.

Although new forms or governancs make sense solely as a matter of structural coherence,
ultimately they address more profound goals. They represent a new and intense community
commitment on behalr of tfamilies and children. They must be fueied bv a passion to make
things beuer for ail or a commuauyv's children. or they are likelv 10 run out of sieam.
Overcoming the bartiers inherent in current sducation and human service structures is a daunting
task. Implementing major changes wiil require years of painstaking and difficult work.
Communities willing 0 pursue this @sk must be motivated by their dedication 0 make things

better for families and chilcren.

Ultumately, the "governance job" is about more than better decision-making or sysiems’change.
[t is about delivering on the hopes that all parents anc all communities have for their children:

that chiidren will grow up in families shat welp them Hecome healthv. haoov, productive aduits.
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II. THE PURPOSE AND CHARACTERISTICS OF LOCAL GOVERNANCE

- When talking about local governance, it is helpful to reach a common understanding of what is
meant by the term. In the context of this paper. local governance is the decision-making
process by which a community improves the operations of its human service and education
programs in order to advance broadly supported strategies that achieve desired results for

families and children.

To accomplish this goal. communitiss ars 2swabiishing or designaciﬁg e.ntiiies that are wiiling 0
begin assuming responsidiiities for the well-deingz of children and famiiies.  These 2ntitles may
be known as community coilaporaiives. JOMMuUnily parmerships. locti olanning 2niiies, and s0
forth’. This paper refers g=nericaily o local governance entities. anc means Dy al term
groups made up of public and privare sec:or consiiruencies and communiry residents. thar iaxe

on the governance role descrived above.

Experience suggests that there are several characteristics that are crucial 10 these 2ntities” ability
to exercise a role that can be described as "governance.” These entities must:

L Tuke susrained responsibiiin: for designing and impiemeniing sirategies.io uchieve

cleariv defined results jor ramilies and children;

° Operate according to a ser of principles concerning service delivery and a

S communir:'s commirment 0 its families and chiidren;

L Have leyirimacy and credibiliv 1o adequarely  represenr loccl residents,

communiries, and sitare and local jovernment.

. Influence the allocation of resources Geross Sysiems as necessary 0 accomplisi

the desired results; and

' The term governances is rarely used in local 2rforts because it connetss Aierarely 2nd a strong
governmental induence. .
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° Maintain standards of accountability for individual svsiems, as well as for the

communiry as a whole, concerning the agreed upon ourcomes for children and

Samuilies.

Each of these represents a change from current patterns or decision-making on behalf of children

and families, and warrants further explanation.

Achieve Broadlv Derined Qutcomes

First. local governing entities izke sustained responsibility for designing and implementing
strategies to achieve broad!ly defined outcomes for families ind children. Several issues ars

kev here.

Local governance entities are oriented o procucing outcomes. rither than {0 just promoting a
certain type of service or vaguely "making things better™ for chiidren. Some of the 2arly local
governance erforts focused on & .:imired range of outcomes for a derined wrget population of
children. Savannan's Youth Futures Authority aimed to improve high school graduation raies
and reduce (@sn pregnancy. among owner goais. More recentlv estabiishad entties often focus
on a broacer set of outcomes. Rocnesier, NY's CHANGE stratezy arzets the list of desirag
outcomes shown in Figure [.

Defining a broad scope of outcomes does not preciuce setting priorities. Communities usuzlly
find that they cannot work egually intensely on all cutcomes at once! By eswblishing far
reaching goals at the start. the governance entity clarifies two points: (1) its intent to eventuaily
improve a broad range or conditions for the community's families and <hildren, and (2) the fact
that narrow categorical approacies rarely succesd, since progress in one set of outcomes (e.2..

early chiidhood outcomes) is linked o others (e.g.. vouth outcomes}.

Whether a governance entity s desired outcomes are more narrowly or broadly conceived, they
must represent an agenda that engages and motvates their community. A primary difference
betwesn local groups that view their roie as governance (rather than just planning). is that thev

»

frame their agendas in terms fRal comimunity residents and ciuzens can undersiand and support.

\
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FIGURE 1

Outcomes Adopted
by Rochester NY CHANGE Process

COMMUNITY OUTCOMES & INDICATORS

[ HEALTHY EIRTHS evidenead by lower rates ott
¥ lcw tirth weigrt cacies
J latz cr ro prenstal care

¢ births to schecl-age females

O  CHILDREN READY FOR SCHOOCL evidencad by:
v ccmgletad mmunizaticns
J - uncarrecied visicn cr hearing defecs
J nc preventabls cr unireated heaith pretlems
4 living in ewn farmily or stacie ftster care
J scheel reacingss ‘raits as cbsarved By ‘tgecrer

0O CHILDREN SUCCEEDING IN SCHCCL svidancad by:
J acacemic achievement measures
¢ atterdance / truancy
¥ placement in special acucation
J/ reterticn in grace
J suspersicns

O YOUNG PECQPLE AVOIDING:

¢ schcel ege pregnancy

¢ substance atuse

J invcivement in viclenca (vicim cr perpetrator, and
inciuding child abuse, suicide, homicide and
arrests for violert crimes)

O FAMILIES LIVING ABOVE POVERTY:

¢ e=cnomic statility
J safa arc sizpertve ilving emvircnment

4 mezility
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This is a further reason for the focus on outcomes and results. rather than more abstract notions
of "improved services” or "systems change.” Increasingly, govemnance entities strive to define
their goals in simple, declarative. understandable terms. so that they can marshall maximum

degrees of community support.

Operate According to Principles

The second distinguishing feature of local governanca 2ntities (s that their aczions are driven bv
a set of principles concerning service delivery and the communit_v’s commitment to is
families and children. The speciric principies varv. but generally thev emonasize that a
community’s, response 0 chlidren’s and families’ ne2ds siculd de raspeciiur of families’
autonomy and diversity. siould be comprenensive 4nd .ncéivicualized. snould de direcied toward
increasing independence. and so forzh. Aithough these values are by now commonplace in the
national rhetoric or reform. their continued emphasis by local zovernance entities indicates that

they cannot be taken for granted.

Regzardless of which specific principies are adovted by a governance 2ntitv. the xev point is that
how services. supports. and 2duczational opportuniiies are made availabie is orien as imporant

to local governing 2ntities as what is providad.

- A third characterisiic is that local governance entities must have legitimacy and credibility to
adequately represent residents, communities. and state and local government. Two concepts

are imporant here.

"Legitimacy" connotes that local governance entities have be2n formaily recognized by kev
constituencies as playing a role on their behalf. These consutuencies can include state agencies.
local government, and other govemning units (such as a school board), as well as private sector
interests. parents. business. and other sectors of the community. To achieve legitimacy, some
local governing entities negotiate written agreements with kev constituencies. speiling out roles

and resgonsibilities { &5 with the Local Invesimen: Cdimmission (LINO) in Kansas City, MO,
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in its relationship to the school board). In other instances. legitimacy is formally conveyed by
means of statute or executive order (e.g., Prince George's County, MD, Commission on
Families). In some examples, an enuty’s legiumacy is négotiated with ‘several of the key
constituencies at once., so that mutual expectations are clear. (Albuqderque's Human Needs
Strategic Planning Council is engaged in this processnow.) In all cases. the intent is to formally
recognize the local governing entity’s role in the planning and implementation of human services

or education.

"Credibility" addresses the tess formai trust and recognition that a local govermning entity must
have in a communiry. Crecibility nas 10 be earned. racher than assizned.  All or the loca
eatitles that have be2n plaving some form of gow’er;anc: roie emphasize the imporanca of
"earning their stripes” and gaining 3 COMmunLy's confidence. Without i, much or the formal
authbn’ty and recognition rererred [0 2DOVE means litle. Once :hev gain cradibiiity. local entities

often make significant accompiishments even without ‘ormailv delegated powers.

Whether the focus is legitimacy or credibilitv, local eatities involved in governancz nave 0
achieve both with 2ach of their major constituencies. Bullding fegitimacy and credibiiity requires
different steps depending on whether e constituency is local or swie goverament. parents. ihe
local business community. or ancther imperiant siakeroider. Given ihe compiicated naturs of

bestowed.

Key to both legitimacy and credibiiity is a governance entity's leadership. The right leadersnip
"around the table” esablished credibility 2ariv-on. Ongoing demonstrations of [eacersnip oy a
governance group ears community trust, and usuaily iransiatas directly into greater influence

in all aspects of the community’s 2cucational and human service sysiems.

Influencz Over Dollars

Closely related to the concept of legitimacy is the notion that local entities invoived in
governance must influence the allocation of resources across systems as necessary to

accomplish the desired results. Over the fong haul. uniess local governing entities Jan arrect
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how doilars are spent and how starf are deployed. they are unlikelv to make much of a
difference in the provision of human services and education. More importantly, thev will have

little effect in improving outcomes for families and children.

Influence over dollars and swaff of the major systems in a community (i.e., schoois. human
| service agencies, the private sector) can come in different forms. Some junsdictions are
considering giving local goveming eatites direc: control over tunds that are now controiled by
~ public sector agencies. In these modeis. doilars would rlow through iocai goveming sntities n
order to assure that il relevant agencies direct their actions 0 3 Common community aganda.

The wm is 10 give iccal communities direct decision-making QUINOTILY over how funds are speni.

In other instances. local entities invoived in governance co not have dires: financ:al control. Hur
instead influence ailocation Or resourcess through the priorites theyv ser and the oians they
develop. The idea behind this approach is that. once all the parties involved in 1 local entity
agree to a course of action. each-of the parties will depiov all possibie resourcss in a way which
supporss his directicn. In some communities. their work on assessing neads. developing pians

and setting priorities s se2n as a necessary first sien toward actual control of resources.

Whichever approzen s @kan, a common principie underiies this aspec: of local governance:

uq

without gaining influence over funding. a local entity cannot achieve its aims in the long run.
Ability to focus doilars and staff in support of a community’s agenda is one thing that

distinguishes local governance from many other interagency efforis whose impact is uncertain.

"Move Toward Greater Accountabilitv

The final criical aspec: of local governance is that these entities are envisioned as maintaining
standards of accountability for individual systems and their agencies and constituencies, as
well as for the ;communit_v as a whole. [n kezping with govemance'en:ities' focus on results,
they must be able to measure baselines, document progress, and 2nsure that ail the parues who
commit themselves to take action on an agenda actually do so. Two levels of accounubiiity are

sought: (1) holding incividual systems participating with the governance entitv aczountabie for
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specific outcomes, and (Z) nolding the governance entity itself accountable for how it operates,

uses its doilars, and accomplishes its desired outcomes.

A local governance entity’s emphasis on accountability can have significant effect in a local
service system, even. before the entity gains significant authority in other areas. Simply
documenting and rﬁaking publicly available the dat about how children and famiiies are faring,
and about how well current sysiems are able to assisi them, is an important spur !0 action. For
exampie. Savannan's Youth Futuras Authority has had consicerable impact on ihe 2ducatonal
system simply by systematicaily gathening. anaij;'zi g, and oublicizing data about educztioral

performance for the first iime in that community.

In the iong run. the aim is :hat governance gn[i[iés will develop damz svsiems and perrormancs
measurement svstems :hat ailow on-zoing learning apout "what works.” so thal a COMMURILLY'S
responses to children’s and families’ nescs can be continuaily adjusied and improved. The “seit-
evaluadon” sysiem used 5v Prince George's County's Commission for Famiies to assess its
familv preservation services is a prototype of this approach. This goal must be achizved
incrementally and over éme. since it depends on Gata sysiems that <an assess Progress across

multipie sysiems.

As ail of these characteristics operate together, local governance entities speak for, and 0, a
broadlv-pased constituency 0: (1) determine what resuits are most imporiant o the community:
(?) determine the patterns of education and human service delivery, and other community
supports that can contribute toward those results: (3) decice now state and local funds along with
other resources wiil be used in the community to serve chiidren and families: (=) irack progress

against the desired resuits: and (3) remain accountable 10 the community for those results.

While communities on their own can make progsass in eswbiisaing new forms of local
governancs, it is clear from this definition that real "local governance” requires the participating,
cooperation, and support of & numpber of current governmental entities. A number of state
govemnments are considering how they can promote and contribute {0 these changes. In the next

section of this paper. we examine how concepts or local governance. 3s described above. are
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being considered as part of broader state-local partnerships to improve results for families and

children.

oI. AN EMERGING FRAMEWORK OF STATE AND LOCAL GOYERNANCE

A basic framework Tor envisioning new forms of community governance and their relationship
to state agencies and other xey stakeholders is shown in Figure [I. It involves aew 2ntites at
both the state and tocal fevel. More imporwanty. it invoives new relationshipé among a vane!ly
Or partners: Detween siziz governmentl ard local commurnities: betwesn and among s
government. local government, and other governance antities such as school boards: and perhaps
most imporiantly. bevtvesn agents of govermmment and residents of neighoornoods and

communities.

This section provides an overview of this framework. sketcaing its basic components and the

new roles and relationsnip :at are 2nvisionec among them.

A State-Local Framewaork

The core element is a new 2ntitv at the ocal fevel with responsibility for mobilizing community
resources on behalf of specific outcomes for families and children. The kev characteristics of

" this entity have been described in the previous secion.

The makeup of this entity can vary widelv. but in most insances it combines parents and citizens
with representatives of schoois. health and human service agencies. local govemment. and
business and civic leadersnip. Its prionities wiil also vary, depending on the neacs of the local

community.

As Figure II indicates, in many junsdictions this local entity may actually be a network of more
localized entities that easure that planning and service delivery are individualized to smaller

geographic areas (netghoorhoods or other sub-city or sub-county areas). Unless 2 local
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governance entity can extend itself in this way, it is unlikely to generate strategies and activiues

which are individualized enough to mest people’s needs. .

In order for these local entities to thrive, state agencies need to establish a policy, fiscal. legal,
and operating eavironment that supports these new eatities. This involves creating opporﬁunides
for these entities to develop: supporting their evolution: giving them access to resources as they
assume prograssively greater responsibilities: and establishing 3 reasonabie svstem ot
accounwbility. This is no simpie @sk. [t requires change in the wars in whick s agancies
structure their decision-ma&ﬁhg. as weil as in what roles thev iav in reiation 0 local
communities.

Structurally. siztes ars forming few Inleragency meChanisms [0 coorcinate dudget and policy

-

decisions. Interagency cabinets are 2swblished for this purpose ( as in Maryiand). Other stares
use less formal [nteragency Committess (New Mexico). A third aporoach is the creaton ora
pubiic/private intermediary that expands ownersiip of change bevond the public sector (as in
Missouri's Family Invesiment Trusi). Whichever aporoach is used. e am is 4 decision point
where policy and budgat decisions that artect local children and family and auman service.
education sysiems (and. increasingly. empioyment and training servicss as weil) can de made

by state agencies in a uniried fashion.

Beyond new structures. states are 'rving to create policy climates that support lccal governance
entities by estabiishing new relationships betwesn agencies and local communities. Thisinvolves

shifting roles and responsibilities so that siate agencies are responsible for

° agreeing on broad policy directions:

. _eswablishing standards for service delivery;

o providing resources in an equitable fashion 1o localities:

° creating incentives for good performance (and eventually sanctions for poor

performance); and

° establishing accountability and measurement systems for local zfforts.
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Other functdons. that state agencies have often pertormed. are being shared with local
jurisdictions. Thus. (at least in theory) the following tfunctions are being more consistently

delegated to local levels:

e  (deiled decisions about service delivery;

o choices among competing priority services:

o some allocation decisions for major funding sources: and
e other decisions which must closelv mirror local conditions.

A summary of the types of changes anvisioned O sile agencies is sNown in Figure I wiich
is part of Missourl's Family Investmeant Trust’s communication 10 local COMMUNILEs 100Ul Whal

state agencies wiil do dirferently.

Impiementation [ssues

Siares’ experiencas with aew forms or local governance are refatvely limited. Marviand. Towa.
and a few other states have besn impiementing versions of the approach outlined in Figure II for
several vears. but many more states (Missouri. Washington. Oregon. Vermont, Kansas, and

others) ars just beginning to develop their approaches.
The limited experience to date, however, suggesis several cntical implementation iSSUes.

Nesded :echniques and technologies. Developing new governance structures in uncharted

tertitory and requires new techniques for both management and accountabiiity. One of the most
imporiant of these is the need to leam how 0 develop, manage oby: and be accountable for

outcomes or results. A focus on outcomes sirikes a responsible political chord. and thus can

help build pubiic and political support for communities strategies. However. thers is a real
danger of over-promising unless swte sysiems develop techniques for identifying intenim
benchmarks that help gauge progress toward iong term goals. State agencies will need (and are
in the procsss of developing) processes for (1) reaching conseasus on desired outcomes. (2)
~ linking community strategies to outcomes. (3) developing fiscal sirategies tied to outcomes. anc

(4) 2swabiishing new accouniability sysiems.
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FIGURE I

IMPLICATIONS OF
GOVERNANCE CHANGES
o FOR
STATE AGENCIES' ROLES
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program design ' Communities 1
i
o Emphasis on detatied procacural . Creater reiiance on results and

- i
requirements . outcomes !

o Prescriptive. line item budgzting . Fiexible funding arrangements. tied

to periormance 2xpecarions

L Direct service provision o Community decisions apout direct ;
SETVICSs
®. - Single agency focus im poiicy- .. Mulu-svsiem planning and _ |
making and budgeting budgeting
o Unilateral decision by state-level o Decision-making with community
agencies partnership

While these techniques are-being developed. states mus: e cautious in their claims for this
direcuon, to avoid “setting themseives up” -- to say nothing of local communities -- for

unreasonable judgements about success and failure.

New capacities at ail levels ot the svsiem. The most frequent nesd expressed by local groups

assuming governance roles is the need for training and skiil building so that thev fesl more
comfortable with their responsibilities. The tasks associated with local governance -- use of data

to understand local needs. development of comprehensive sirategies 0 achieve resuits. juggling
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of politcal agendas -- cannot be done offhandedly. They require preparation and capacity- |

building over time.

The same need exists at the state level. however, for the managers and administrators who will
shortly find themselves responsible for providing techmcal assistance rather than program
- directives, for measuring results rather than proc=dura.l <.ompl1anC°. and for attempting to set

parameters that promote local initiative rather than circumscrioe it.

Building the necessary cazpacities wiil require siates [0 invest in raming. :eam-duiiding. ang
learning opportunities devond current evels. Om: Of the recognizad <osis of hangs must be
helping the peopie wio a¢miniser these 3ysi2ims 10 retool skiils. Without iRis :nvesiment. other:

essential 2lements of the changes envisionad by states cannot occur.

Boider program reform.  Attenuon 10 governance issues should not obscure the need ior
continued and even accelerated artention to programmatic changes and mprovements. Geuting
the structural relationshios "right” across categorical systems and berwssn levels of zovernment
has little impact unless the various programm ¢ streams -- whether aimed at 2ducating children.
preserving families. addressing empioyment and training needs. or other goals -- embody
erfective sirategies for this purpese. [n-school reform must proceed simulizneousty with schools’
development of new tes with community agancies. Child welfare agencies must reinvent
outmoded services ( such as most foster care svsiems) while helping to create more unified and

preventive COmmunity support sysiems.

These "two tracks" of changs must be valued and promoted by state governments as they test
new forms of governance. Assembiing the elements of a strong community sysiem {0 achieve
results for children and families cannot work uniess each of the 2lements is effective in its own

right. '

Fiscal strategies that mirror desired changes. Financing strategies can and should help drive

many of the changes discussed above. If, as swtes and communities unceriake these changes.

dollars are not flowing in dirferent ways. it is a sure sign that nothing is really dirferent.
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States and localities are developing ﬁnancing strategies that in many ways pira.llel and reinforce
the types of changes that are being made in governance systems. The goal is for funds to be
available more flexibly, linked more closely to outcomes. and attached to-a different type ot
accountability'measures. Examples of these approac:es include the decategorization efforts that
some states are implementing (Iowa, Maryland, and others), performance-based tunding with
local jurisdictions (Michigﬁn. in its child welfare programs), and a few state's efforts at

outcomes-oased budgeting.

Eventually. changss in governance should z2nerate more than small-scale changes in the wav
dollars are ailocated throughout :he svsiem. However, it is fikelv that these financing and
budgeung changes wiil nave 10 de implementad gracduaily. as the svsiems 1 suppor: them are

developed.

ewards, incenuves. and sanctions. This aspect or 2overnance has recsived little rocus among

states and locaiities considering new governance approacies. Some attenton is given o creating
incentives for local periormance -- for example. :hrough fiscal incentives (such as the
opportunity that Maryland provices for counties o retain funds "saved" as jurisdictions reduce
théir out-of-nome care expenditures and expand home-based services) or some other type of
recognition. Sancions have received less atizntion. (Thé 2duCation sysiem nas grappied more
extensively with these issues than has human services. For example. as swate sducation agencies
give autonomy to locai schoois. there is usuailv an understanding that persistent poor

_ perrormance may lead to actions as drastic as state tzkzover.)

The lack of emphasis on rewards and penaities is probably appropriate ai this early. stage of
governance changes. What states and communities are trving to achieve must be determined

"before its consequences are fully soried out. However, over the longer run. this dimension of

governance must be more central. Most of the anticipated shifts require new accountability

mechanisms. and accountbility means little if it is not accompanied by consequencas.

Protections and support_for unpopular causes. In the movement toward greater local

involvement and control in education and human services. swates and localities must attend to

ISSues such as squity in resource distnipution. the rights of minority populations. and the nesd

——
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for special consideration for low-incidence/high-need groups. The prevalence of the "not in. my
backyard" syndromes is just one indication of the difficulties that greater local authority over

dollars and decisions can create.

Assuring that important safeguards. for people"s rights are not lost emphasizes -the need to
distinguish c:i.refull_y among the types of decisions that will be redistributed among state and local
levels. The movement toward greater local invoivement in human service -and sducation
govemance 1S not served welil by broadbrush rhetoric aoout "shifting authority o the lecal
level.” A more careful sifting-through of preciselv wiat types Of resgensidiiity. authority. and

resource control will be altered. and how this wiil be dore. is reguired.

Given these implementation issues. an imporant implementation principie underlving states’ and
localities’ deveiopment of local governance mechamsms is that these changes are voluuonary
in nature. Structural changes shouid procesd as techniques and technologies are developed.

Changes in financial control should occur as capacities are duiit. ~ New responsibilitues shouid
be phased in as resourcss and sills to accompiish these outcomes as they are developed.

The sequence of this evolution will vary ay s:até, but its pace nesd not ae g‘.aéial. Some states
will want o jump start their procass by first changing starewide statutory mandates. and then
hbping that capacities and technologies can devélop. Others are letting new collaborative entities
evolve from the ground up, leting communities take the lead in assembling the necessary
_capacity before sweeping statewide changes are made. Still others are compining both strategies.
The principle underlying all of these approaches is that the desired changes are by derinition
long-term in nature. and will require leadership as weil as public commitment that is willing w0

stay the course of their evolution.

IV. IMPLEMENTING NEW FORMS OF GOVERNANCE (To be completed after the six

state meeting)



V.  CONCLUSION

Changes that communities and states are making in the governance of education and human
services have many dimensions. At one level, they involve the most basic elements of pub'lic
policy and government. They address issues such as "who should decide what?", "whose
priorities should be given precadence?" and "at what level of government can decisions best be

made?" For state agency leaders and legislators, this is often the dimension that receives most

focus.

For people in local communities (t0whs. neighborhoods. and cities), the stakeas are even higher.
The opportunities presented bv ."oper:ing up” the governance process. park more rundamental
questions such as "what do we want for our families and children?”, and "what are the essential
ingredients of a community that cares about childr:n?". Discussions about governance become
one strand ot a boarder conversaticn about en_visioning a better, safer, heaithier. more suppbrtive

environment for children and families.

At umes, these two perspectives on govemnance can seem at odds. Several of the earliest
attempts at governance resulted in meeting after mesting, where state agency representatives
focused on how state agency responsibilities could be "delegated” to communities, while local

people wanted to address only how the community could generate new preventive initiatives.

Ultimately, hoWever, shifts in governance are about both of these issues. They involve
redistribution of state/local, county/state, and cross-sector authorities.  Perhaps mcre
importantly, -however, they represent an attempt to craate in local jurisdictions the capacities,
resources, and toois for local residents to achieve more for their families and children.
Redirection of state resources and authority are just one tool -- a powerful one -- to do so. The
ultimate aim 1s one that local community representatives and state adminisirators and
policymakers can agres on: helping communities to help families to raise healthy, happy, safe,

and well-educated children.
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Patricia Blevins
Delaware State Senate
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Office of the Governor
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Delaware State House of Representatives
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Wilmington Delaware 19803

(302) 478-2672
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State Senator

State of Delaware
Legislative Hall
Dover Delaware 19903
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Office of the Governor

Diviaion of Financial Management
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Boise Idaho 83720
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Dorothy Reynolds
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Idaho House of Representatives
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Kentucky State Legislature
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Jill Priedman

Governors Office
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Annatte Morgan

State Represaentative

Missouri House of Representatives
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Director of Legislative Affairs
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Jefferson City Missouri 65120
(314) 751-6575



Policymakers Educ. Human Svs. Chairs
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Robert Foster

- Chairman

Health, Human Services & Elderly
State House (LOB Annex)

Concord New Hampshire 03301
(603) 271-3580

Nils Larson

Chair, House Education Committee
Legislative Office Building 202
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Barbara Anderson

New Jersey Department of Education
240 W. State Street, 15th Floor
Trenton New Jersey 08625

(609) 292-9899

John Ewing

New Jersey State Senate

59 Winebrook Road
Bernardsville New Jersey 07924
(908) 766-7757

Edward Tetelman

New Jersey Department of Human Services
CN700

Trenton New Jersey 08625-0700

(609) 202-1617

C. Louis Bassano

' Senate Human Services Committee

324 Chestnut Street
Union New Jersey 07083
(908) 687-4127

John Rocco

New Jersey General Assembly
Diatrict 6

532 W. Route 70

Cherry Hill New Jersey 08002
(609) 428-8077
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State Senator : New Mexico
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House of Representatives
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2300 N. Lincoln

Oklahoma City Oklahoma 73105
(405) 521-5630

Oklahoma

John Cox

Director of Cabinet Constituent Affairs

Governor‘s Office

212 State Capitol .

Oklahoma City Oklahoma 73105
(405) 523-4235%5

Jason Logan

Cabinet Liaison

Governor‘s Office

212 state Capitol

Oklahoma City Oklahoma 73105
(405) 523-4235

Mark Seikel

Chairman, Human Services Committee
Oklahoma House of Representatives
State Capitol - Room 330

Oklahoma City Oklahoma 73105

(405) 557-7400
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Education Committee
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Michael Breslin

Executive Deputy Secretary
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332 Health & Welfare Building
P.O0. Box 2675
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Leonard Gruppo-

Pennsylvania House of Representatives
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(717) 783-6437

Allyson Schwartz

State Senator

Pennsylvania State Senate
Senate Box 204004

Harrisburg Pennsylvania 17120
(717) 787-1427

Ronald R. Cowell

State Representative

Chair, House Education Commission
Pennsylvania House of Representatives
Post Office Box 117 - Main Capitol
Harrisburg Pennsylvania 17120

(717) 783-1914

David Richardson

Chair

House Health and Welfare Committee
House of Representatives

319 South Office Building
Harrisburg Pennsylvania 17120
(717) 787-3181

Jess Stairs

Pennsylvania House of Representatives
P.O. Box 193 - Main Capitol
Harrisburg Pennsylvania 17120
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Richard Negstad

State Senator
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Capitol Mailroom
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South Dakota State Legislature
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Gettysburg South Dakota 57442
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South Dakota

David Munson

South Dakota Legislature
South Dakota State Capitol
Pierre South Dakota 57501
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Roger Porch

South Dakota State Senate
HCl, Box 25

Wanblee South Dakota 57577
(605) 462-6489
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Health and Human Resources
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Chair

Senate BEducation Committee -
Charleston West Virginia 25305

Roman Previoso

Chair

House Education Committee
Charleston West Virginia 25305

West Virginia

Barbara Harmon-Schamberger

Secratary of Education and the Arts
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Charleston West Virginia 25305

David Miller

Charleston West Virginia 25305
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Wasatch Elementary School
30 R Street

Salt Lake City Utah 84103

Utah

Lloyd Frandsen

Utah House of Representatives

State Capitol
Salt Lake City Utah 84114
(801) 538-1029

Howard Stephenson
Education Commission Chair
Utah State Senate

1038 B. 13590 s
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Deborah -Wadsworth
Executive Director
Public Agenda Foundation
6 East 39th Street

New York New York 10016
(212) 686-6610
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Guest

J. Lawrence Aber Cynthia Brown
Director Director, Resource Center on Educational
National Center for Children in Poverty Equity
154 Haven Avenue Council of Chief State School Officers
New York New York 10032 One Massachusetts Avenue, Northwest
(212) 927-8793 Suite 700

Washington DC 20001-1431

(202) 336-7007
Michael Casserly Ellen Galinsky
Executive Director Co-President
Council of Great City Schools Families and Work Institute
1301 Pennsylvania Avenue, Northwest 330 Seventh Avenue
Suite 702 _ New York New York 10001
‘Washington DC 20004 _ (212) 465-2044
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Stacie Goffin . Michael Levine
Senior Specialist Program Officer
Early Childhood Care and Education Carnegie Corporation of New York
Ewing Marion Kauffman Foundation 437 Madison Avenue
4900 Oak New York New York 10022
Kansas City Missouri 64112-2776 (212) 371-3200
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Gaynor McGowan Barbara Reisman
Domestic Policy Council Executive Director
0ld Executive Office Building, Room 217 Child Care Action Campaign
The White House 330 Sseventh Avenue, 17th Floor
Washington DC 20500 New York New York 10001-5010
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Gail Richardson Shelly Smith
Child Care Action Campaign National Conference of State
330 Seventh Avenue, 17th Floor Legislatures
New York New York 10001-5010 1560 Broadway, Suite 700
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Board Development Specialist
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Progr
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774 Limeklin Road
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James Harvey and Associates
1129 20th Street, Northwest
Suite 400

Washington DC 20036
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Program Director

Danforth Foundation
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National Conference of State Legislators
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National Governors Association
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Washington DC 20001
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Washington DC 20001
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Danforth Foundation
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St. Louis Missouri 63105
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National Governors Association
444 North Capitol Street
Washington DC 20001

(202) 624-5336
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SPEAKER BIOGRAPHICAL INFORMATION

Tania Alameda is a doctoral student of Social Welfare Policy in the School of Social Work at
Flonda International University (FIU), Miami, Florida. She had the opportunity to be involved in
the Healthy Learners Project as project coordinator for four years. The Healthy Learners Project,
A Danforth Foundation Funded-FIU directed initiative, is a family empowerment school-based
services project housed at Fienberg/Fisher Elementary School, Miami Beach, Florida. Ms.
Alameda is currently the Director of the Bureau of Children’s Affairs for the City of Miami
Beach. She has served as consultant and trainer to many local and national organizations about
~ family empowerment and school and community-based services integration. Ms. Alameda has

~ also given presentations in a variety of meetings and conferences. Most recently she wasa
participant in a White House Meeting entitled “Comprehensive Strategies for Children and
Families: The Role of the Schools and Community-Based Organizations.”

Vincent Breglio is a co-founder of Research/Strategy/Management, Inc. (R/S/M), a Washington-
based consulting and opinion survey research firm formed in January 1983. Mr. Breglio has more
than twenty-five years of experience in strategic consulting and survey research. He served as
Director of Polling for the 1988 Bush-Quale campaign and Deputy Director of Strategy and
Senior Consultant for the 1980 and 1984 Regan-Bush campaigns. Mr. Breglio has been a
counselor to Presidents, Senators, Governors, news organizations, Fortune 500 corporations,
foundations, associations, and educational institutions.

Hedy Chang is the Co-Director of California Tomorrow, a nonprofit policy research and
advocacy organization working statewide on issues affecting the state’s future as a multiethnic
and multiracial society. Ms. Chang directs two projects within the organization. The first is a
two-year project dedicated to investigating the implications of cultural and linguistic diversity for
program design, policy, staff training and recruitment about early care and education. The
second, Collaborative Services for Diverse Communities, helps communities develop
comprehensive integrated programs and policies for ethnically and linguistically diverse children,
youth and families by providing technical assistance to selected communities, developing a
network of technical assistance providers, producing relevant resource materials and seeking
needed statewide and local policy changes. Ms Change has written many articles and reports
including Affirming Children’s Roots: Cultural and Linguistic Diversity in Early Care and
Education. Ms. Chang currently is the Secretary, Board of Director’s of the National Coalition of
Advocates for Children, a member of the oversite board for the National Center for Service
Integration, a member of the California Healthy Start Advisory Committee and serves on the
Executive Committee of the Greater Bay Area Family Resource Network.




Roland Chevalier is the Superintendent of the St. Martin Parish School District in St.
Martinville, Louisiana, a post he has held for four years. Mr. Chevalier has worked in the St.
Martin Parish District for nearly twenty years. Before his appointment as Superintendent, Mr.
Chevalier was Director of Personnel, Director of Curriculum and Instruction, Principal, Assistant
Principal and a Chemistry and Physics Teacher.

Wilhelmina Delco served in the Texas house of representatives for twenty years (1974-1994).
Ms. Delco did not stand for reelection November 1994. For her last two terms she served as
Majority Leader Pro Tempore. Ms. Delco served as Chair of the Higher Education Committee
from 1979-1991. She began her career in politics by serving six years as a member of the city of
Austin, Texas Board of Education. Ms. Delco has held offices in almost every major education
organization including the National Conference of State Legislatures and the Education
Commission of the States. She is a member of the Policymakers’ Advisory Board. She continues
to serve on corporate boards and as a consultant to a variety of groups and organizations. She
currently chairs the Committee on Integrity and Quality in Education for the U.S. Department of
Education.

Mark Friedman is currently a senior associate at the Center for the Study of Social Policy,
Washington, D.C., working on financial technical assistance to states and local governments, in
support of family and children’s services reform. Before joining the Center, Mr. Friedman served
for nearly twenty years in the Maryland Department of Human Resources, including six years as
the Department’s chief financial officer. During this time Mr. Friedman played a key role in
financing and implementing family preservation and other children’s services, and was responsible
for major revenue initiatives under Titles IV-A, IV-E, Child Support, Medicaid and SSI. Mr.
Friedman has spoken extensively on the subject of financing human services reform, and has
contributed to several recent Center publications on family and children’s services.

Rosario Gutierrez is a Rainmaker parent at the Feinberg-Fisher Elementary School, Miami
Beach, Flonda.

Gerry House is Superintendent of the Memphis City Schools, the 15th largest school system in
the nation. She has served in this position since July 1, 1992, She came to Memphis from Chapel
Hill, North Carolina where she was Superintendent of the Chapel Hill-Carrboro School system for
seven years. Before that, she was a teacher, junior and senior high guidance counselor, principal,
a director, and assistant superintendent. Ms. House has won many awards and recognitions,
including being twice named in the Executive Educator magazine’s as one of the nation’s top 10
Executive Educators in education.




Thelma Jackson is now serving her third term as President of the North Thurston School Board
in Washington state. She is the Past President of the Washington State School Directors
Association, Past President of the Pacific Region Conference of the National School Boards
Association, and is currently Vice Chairperson of the Ashington State African-American Affairs
Commission. She has served as a consultant to Governors Gardner and Lowry on education
issues. She has been a member of The Board of Education since 1977. Ms. Jackson also serves
as Senior vice-president for Management Services for Nat Jackson and Associates, Inc., a
diversified services and telecommunications company she and her husband founded in 1977.

Sharon Lynn Kagan is a Senior Associate at Yale University’s Bush Center in Child
Development and Social Policy. She.is recognized nationally and internationally for her work
related to the care and education of young children and their families. Ms. Kagan plays a

leadership role in the early childhood field. Formerly Chairperson of the Family Resource
Coalition’s Board of Directors and a board member of the National Association for the Education
of Young Children, she is currently Chairperson of the National Education Goals Panel Readiness
Technical Committee and a member of more than thirty international and national commissions,
panels, advisory groups, and editorial boards. She was a member of President Clinton’s education
transition team, and many National Commissions on Head Start and Chapter 1. Ms. Kagan’s
writings explore the preparation and assessment of young children for school, the facilitation of
home-school transitions for children and families, and the readiness of both children and schools

for learning. Ms. Kagan has served as a Head Start teacher and director, an administrator in the
public schools, a fellow in the U.S. Senate and, while on leave from Yale, Director of the New

York City Mayor’s Office of Early Childhood Education.

Celinda Lake is a partner in the firm of Mellman, Lazarus and Lake, Inc., the researched based
strategy firm. Ms. Lake is one of the Democratic Party’s leading political strategists, serving as a
tactician and senior advisor to the national Party Committees, dozens of Democratic incumbents
and challengers at all levels of the electoral process, and democratic parties in several Eastern
European countries. During the 1992 election cycle, Lake oversaw focus group research for the
Clinton/Gore Campaign and served as a general consultant throughout the campaign. Ms. Lake is
also one of the nation’s foremost experts on electing women candidates and on framing issues to
women voters. Her most recent areas of concentration have been the changing politics of the
Western stats, health care in the 1990's children as a political issue, and the environmental
movement today. Lake has also recently become pollster to U.S. News & World Report.

()



Grace Nebb is the principal of a dynamic full service school, the Fienberg-Fisher Elementary
School, in Miami Beach, Florida. She has been an elementary teacher, an assistant principal, and
a college professor. Ms. Nebb has received many honors and awards among them, the 1982-83
Teacher of the Year and the 1994-95 Miami Beach Senior High School Feeder Pattern Principal
of the Year. Fienberg-Fisher Elementary School has a grade pattern of PK-6 and an enrollment
of approximately 1,100 students. She started the Full Service School initiative at Fienberg-Fisher
with a grant received.from the Danforth Foundation. Ms. Nebb is very involved in community
activities and professional organizations and associations.

Mark Pitsch is the Washington Editor for Education Week, the only independent, national
newspaper devoted to federal, state and local policy developments in education. He has been with
Education Week since 1990, and has been Washington Editor since August 1993. As Washington
Editor, Mr. Pitsch oversees Education Week’s coverage of the White House, U.S. Department of -
Education, and Congress. He also serves as the newspapers’ lead political and federal education
policy reporter. In addition, Mr. Pitsch is responsible for monitoring Washington news
developments in areas other than education that are of interest to educators--for example, welfare
and health-care reform.

Harold A. Richman is Director, Chapin Hall Center for Children at the University of Chicago a
post he has held since 1985. Chapin Hall Center for Children is an independent center dedicated
to bringing sound information, rigorous analysis, and an independent perspective to the ongoing
public debate about the needs of children and the ways in which those needs can best be met. Mr.
Richman is the Hermon Dunlap Smith Professor of Social Welfare Policy in the School of Social
Service Administration, University of Chicago. He is a former White House Fellow and Special
Assistant to the Secretary of Labor, W. Willard Writz. From 1992-94 he served as Co-Chair,
Roundtable on Community Initiatives for Children and Families for the National Academy of
Sciences. Mr. Richman is engaged in work associated with three current projects (a) Exploring
the Uses of Available Data for Monitoring and Improving the Condition of Children; (b)
Understanding and Improving Services for Troubled Children and Families; and (c) Developing
and Evaluating Community-Based Service Systems and Supports for All Children and Families.

Robert F. Sexton has been the Executive Director of the Prichard Committee for Academic
Excellence since its creation in 1983. A Louisville native, he also has been the Deputy Director of
the Kentucky Council on Higher Education, an administrator at the University of Kentucky, a
teacher, and an advisor to many states, universities and foundations. Mr. Sexton was a founder of
Kentucky's Governor’s Scholar Program and the Commonwealth Institute for Teachers. His
volunteer work has been extensive and includes being the founder and president of the Kentucky
Center for Public Issues, publisher of The Kentucky Journal, and co-chair of the Carnegie Center
for Literacy and Learning in Lexington.




Ralph Smith is a.program officer, Annie E. Casey Foundation, Baltimore, Maryland: He joined
the foundation fall, 1994. Mr. Smith is the Founding President and past Executive Director of
the Philadelphia Children’s Network. He has served on the faculty of the Law School of the
University of Pennsylvania. Mr. Smith has written many articles.and papers with particular
emphasis on civil rights. During 1990 and 1991, he served as an Executive Assistant to the
Mayor of the City of Philadelphia, where his portfolio included development and management of
programs related to children. From 1983-1989, he was affiliated with the School District of
Philadelphia, first as Consultant to the Superintendent and then as Chief of Staff and Chief
Operating Officer. As Consultant, he was the architect of the District’s nationally recognized
voluntary desegregation program. As Chief of Staff, he had line responsibility for the key non
finance operating departments. -

Jeb Spaulding is serving his sixth term in the Vermont State Senate. He is Chairperson of the
Senate Education Committee, Chair of the Joint Administrative Rules Commuttee and is a member
- of the Senate Government Operations Committee and the Senate and Joint Rules Committee.
During his tenure in the legislature, Mr. Spaulding has served on and/or chaired blue ribbon
committees to revise the State’s state aid, special education and vocational education funding
formulas. He played influential roles in establishing Vermont’s challenge grant program for high
performance schools, statewide assessment program, including portfolios, and the State’s early
education initiative. Mr. Spaulding serves on the Executive and National Steering Committees of
the Education Commission of the States, served as Vice Chair of the Education Committee of the
National Conference of State Legislatures, and is a board member of the New England Board of
Higher Education. He also serves as a member of the Policymakers’ Program Advisory Board.

Juanita Sosa is a Rainmaker parent at the Feinberg-Fisher Elementary School, Miami Beach,
Florida.

Elaine Szymoniak is a State Senator representing Des Moines, lowa. She was first elected to
the Iowa Senate in November 1988. Senator Szymoniak currently serves as Chair of the Senate
Human Resources Committee. She also has sat on the Education, Ways and Means, Local
Government, and Judiciary Committees. Senator Szymoniak also served on the Des Moines City
Council form 1977-1985. She is retired from the Iowa Department of Education, Division of
Vocational Rehabilitation and is a licensed speech-language pathologist audiologist.



Deborah Wadsworth is Vice President and Executive Director of the Public Agenda Foundation,
a nonprofit, nonpartisan organization that works to enhance citizen understanding of complex
public policy issues. A former college administrator, Ms. Wadsworth was part of a group of
educators brought together in the late sixties by then Governor of New York, Nelson Rockefeller,
to plan and develop a new college within the State University of New York, the College at
Purchase. She served the college through the seventies as its Dean of Admissions. More
recently, she served as a program officers of the John and Mary R. Markle Foundation with
special responsibility for projects that focused on the impact of mass communications on the
political process. Immediately before joining the Public Agenda Foundation, Ms. Wadsworth was
the Executive Director of the Smart Family Foundation. ' '
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Teron ol the Stads

' rmrt \u HOSLIG lk lslmxru

concemed wrth educatlon, health and other human servrces " A five- year mmatrve the Pohcymakers
'_'_'Program, was launched in. 1997 to: help state leglslators and therr staﬁ's governors and their. education
-and:human service' program advrsors and éducational leaders 1mprove the’ process by WhJCh polrcy.__
- affectmo chlldren and youth is developed 1nte0rated 1mplemented ‘and evaluated ‘The program’ .
seeks to improve the development ofyoung People by attendlng to’ the broader needs of chlldren and'. R
famlhes as. well as thelr educatron S e BRI e R T e T e

-‘.Context,'Assumptiohs", and Goals
. Over the years most state Pollcymakers have created a fragmented set of pohcles to address the R >
%~ needs -of children and" families. - This fragmentatxon and the confusion attending it, as well as- ="
e conﬂlctmg resource allocation schemes dilute’ state-efforts to provide efficient and effective services.
Paradoxxcally, the very pohcres which should ensure that children and youth succeed oﬂen work at

'CrOSs purposes. - For example, education, ‘health, human services, and early Chl]dhOOd education ..
.-programs at the federal; state and local levels are budgeted separately, administered mdependently,'_; L

.and prov1ded to different. chents through dlfferent delrvery systems. - Efforts to get’ these systemsto . -
".-work together in‘the.best interests. of chlldren (e, to offer the' combmatlon of services needed by . nin e
chlldren when’ they most need them) frequently ﬂounder because of the ways these systems are
'orgamzed ﬁnanced ' and heldl accountable' Mo Vi

Further the educatlon reform movement that began more than a decade ago |s s at a crmcal Juncture o
" Governments at all levels have implemented i important reforms, and the number of schools that have o
-improved student performance has increased dramatically. Collaboration between education and

" human service systems has expanded as well with many innovative programs thriving.- But reform e

. that affects. all schools in a district, for example is still'the exception rather than the norm, and many -

. policies and practices hinder progress rather than support change ‘The vision of all children

. succeeding as healthy, productlve citizens will remain just a'vision unless pohcymakers demonstrate.
the pohtlcal w1ll and energy to spread what works throughout the system : CETe e

Lo -
R .

L Fhe Pantosth Foundation 2o S Bemivon Avenué Suite ton.] SE Lowive Missourt 6ifos-1aat 12020200



' ';-";’-."'Poli'cymakers’- ProaramjDes'cription-"..' N N S NI LA S L Page'2.';

'_Although the obstacles to’ change are present at all levels real soluttons must emerge from an artful"'
':_balance of "top-down" and.“bottom-up" reforms as:well as. cooperattve efforts between and among-"-i
-'state’ ‘and local poltcymakers and frontline service provnders Although nattonal and state. leadershtp’f S
'-‘ on these issues is required, polrcxes should bunld local” capacxty to deal wrth problems and arnve at e
comprehensxve solutlons R R j_:,‘."_ - ' ’ s

£

Because famtltes have the pnmary responsnbtllty for nurtunng thetr chtldren nexther schools nor socnal_ _
Services. agencxes can-accept full responsibility for the development of young people and el’fecttvev-.
' educatton for all. Consequently, policy development and implementation: must include multtple units . o
and levels. of government, poltcymakers parents; health and.human' service personnel commumty JRPRTRN
ers. those who recetve serv1ces -‘and thos" who prepare servxce provrders" KRR 2

oY

"It 1s: the expectatton of the sponsormg orgamzattons that' state leaders wrll use the Poltcymakers' .
:_:.Program to strengthen thetr vision. for chtldren and famtltes and deﬁne a. process for achtevmg that
,'.v151on that is. appropnate for thexr state- and local. commumty cxrcumstances The program is desngned'_‘,'
' to help poltcymakers determme why our educatlon and: human services- systems 50 often. flounder-- R
:;_jand develop strategies to get them ‘back on track.. Because of the fragmentatton of the’ present policy- LS
and service delivery systems, state leaders have expressed a desire to-improve them Thts mterest has
served as'a catalyst for explormg and developmg new types of pollcy leadershlp

Gtven thlS coritext, the overall goal of the Polncymakers Prooram is t0 help poltcymakers create
.strong leaders and state policy that will ensure that al! children ‘and youth succeed as healthy,
productlve citizens and learners --in school and beyond. The program complements and reinforces )
- ongoing state efforts to tmprove the educatton health, and human'services systems. which serve. .
. “children'and families. Drawmg on this vision, the program seeks to help policymakers examine and
challenge beliefs and assumptions about present systems. and to consnder poltc1es and practtces that
w1ll lead to more’ eﬂ‘ectlve and efﬁcxent deltvery of services.

The Poltcymakers Program guxded by a Nattonal Adv1sory Board (see attached roster) 1s focused. '_ .
_on achtevmg the followmg objecttves - AN Ca L
e Develop new ways to focus the attentlon of poltcymakers and practlttoners on supportmg BRI
ST successful deltvery of educatlon health and human serwces to chtldren and famtltes '
' o ' ..Develop a comprehensrve approach to 1mprovmg chtldren s readmess for school and thetr
. performance in school.

. Remforce cooperatlon among the educatton health labor legal and human servrce systems *
T by provxdmg opportumttes to brtng policymakers and practtttoners together -

T Rethmk ﬁmdmg streams and fmance systems in the support of effectlve programs and
... . services. L : e o



Pohcvmakers Program Descnptron

l...\,_

Partrcrpants in. the»Pollcymakers Program w1ll 5

Access vahd mformatron about the condmon of chxldren, __th'e‘serv1ces they need and eﬁ’ectrve
strategres to promote the well bemg of chrldren and famrhes

' appropnate expectatlons for chlldren perfonnance standards ways to encourage hrgh quahty
E perforrnance of teachers and other service provrders ways to decentrahze dec1snon -making
; and_‘responsxblhty, _and ways to-reward nsk takmg d hallengmg initi

To accomphsh these objectrves state teams of pohcymakers _practitioners, and parents are. assembled _'
“and- supported. “Team meémbers’ must be- commrtted to. developmg and carrymg out state and local )
. _initiatives that advance learmng and the well- bemg of children; youth ‘and’ famlhes 'Each’year, a
: '-Pohcymakers ‘Summer Institute is held for selected state teams To participate:in the Summer .
+ Institute, appropriate members of state teams must take part in'the Legrslatrve Chairs’ and Governors

'_ -Forum and the Technical Assistance program components outlined below. " Apphcatrons to each
.+ 'program component are revrewed by staff and staff recommendatrons m turn, are revrewed by the

S .‘:"Natlonal Advrsory Board : :

. ,-:".-:-Program Components

 Two meetmgs and related support actlvmes provrde the foundatron for the Program s support to state _ .
---'_teams e ; “

"'.':_10_'. Co Leglslatlve Chalrs and Governors Forum (January)

. . . Vo
an oy i ._- . P f B o N

ThlS Fomm provrdes support to legrslatlve charrs governors or thelr advrsors to promote"'
‘cross sector/cross committee blpartlsan approaches to systemlc reform, mcludmg collabora- '
tions between education. arid human services. Each state that attends.the Forum must bé
" represented by at least one Educatlon and one Human Servrce Legrslatrve Commnttee U
Chalrperson ' L : : : S

---Representatlves from about 20 states Wlll attend the January 1995 Forum. The Danforth '
;- Foundation covers participant travel and lodging e\cpenses A vanety of areas are examined, LTS
mcludmg the eﬁ'ectweness of present state education and human service systems.to improve IR

- “outcomes for chrldren common state objectrves the design and implementation of major
- changes in school ﬁnance governance, and assessment of results; investment in preventron i
. programs that promote early chlldhood development and development of sktlls needed to. L




Pollcymakers Program Descnptlon L TR T Page 4

'_:"f_dCSlgn and launch an actlon agenda for state- and local educatron reform

,-Techni'cal- Assismn-'ce L _.

'."_'_""State team receives assxstance from EC S NC SL NGA and Danforth staﬁ' to help members“_"-'-'
- _'fprepare for the Instrtute L :

""Program staff work w1th state teams in thelr states between February and July to prepare ERE
-jmdrv1duals for the: Pohcymakers Institute meetmg At least tWO. on- -site team meetrngs are"-'
‘eld to lay the: groundwork and reﬁne the team S agenda for the summer 1nst1tute ‘

_~_States not selected for the Summer Instltute meetmg may be ehglble for techmcal assrstance'f' o

"support from ECS; NCSL‘and NGA through the support of the. Dariforth. Foundation: States. " +.; %"

'wrshmg to build on, and continue their work begun at the Forum are welcome to apply for"'f__ L

3 assistance'in meeting facxhtatxon tappmg the expertrse of natronal experts or other actrvmes_ e
" -'_'-‘-'that support the goals ofthe Program FEEEE S T P R

. LI Pohcymakers Summer Instltute (Augu'st,)"'

| Three state teams pamcrpate in a week-long summer institute to help them develop an action
e plan to 1mprove educatron for all chlldren - :

e "‘The Pohcymakers Summer Instrtute provrdes a series “of actlvmes desrgned to challenge.v'_
.. current thmkmg about ' policies that affect the delivery of education and human services. -
- Participants will have an opportunity to work with nationally known individuals who have
. different views of how educational and human service systems should function. Dunng the
) .Instrtute each state team will develop 1ts own actlon agenda for contmumg its work

L .-The Danforth Foundatxon covers the travel and lodgmg expenses for lhree stateé teams of . L -
o approxlmately 12: members who represent various levels of educatron and human servrce S
R ':pohcymakmg and serv1ce provrslon Ch e : : a -

RS Outc'om'es for the Inst‘itute 'includ'e a written staté action plan that:

a.”  Defines the problem(s) the team will address;
. L b._" : .'State a_' long-term vision;
' S '_Identlﬁes specific goals action steps and strategles that the team 1S comnutted :

. lto undertakmg, and
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Policymakers’ Program Description Page S

d. Articulates short and long-term results expected from the-
teams' efforts.

Effectiveness of state action plans and subsequent team activity over a fifteen-month period
is assessed against stated goals, and short and long-term expectations.

. Technical Support to Alumni States

States that complete the Institute may apply for additional technical assistance from the
Foundation and the sponsoring organizations (for example, a minigrant from the Danforth
Foundation). In addition, graduates of the Institute are invited to provide technical assistance
to other state policymakers through presentations at meetings of the sponsoring organizations
and program activities, including serving as faculty at the Summer Institute. As of August
1994, state teams from Minnesota, Pennsylvania, Vermont, Iowa, Nebraska and Georgia have
participated in Summer Institutes.

The Foundation and the cooperating organizations hope this Program will serve as a national mode!
of leadership development in education and human services policymaking,

CLINTON LIBRARY PHOTOCOPY
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o APPLICATION TO THE
 POLICYMAKERS’ PROGRAM SUMMER
~ INSTITUTE, August 12-17 1995



--'--_.I-.;The Pohcymakers ‘Program___."-.f"'

co-sponsored by

o SRR A The Danforth Foundatlon .
T e Educatlon Commission of the States R

Natlonal Conference of State Leglslators o
Natlonal Govemors Assocratlon '

'_.The Pohcymakers Program is-a fxve—year effort of the Danforth Foundatlon,
~in cooperatlon with' the Educat1on Commission of the States, the National
o Conference of, State Leg1slatures and the Natronal Governors Assoc1at1on
' The purpose is to'stimulate and- support’ fundamental reform in educatlon
*: 'and' human services‘and to promote collaboration 'among education, health
.- and ‘other human service providers. The goal of the program is to, enable L
BE 'pohcymakers to use their leadershipskills and the policymaking" process to -
- implement change that will enhance the well- -being of all: children.” o
" Attachment A provides a complete descrlptron of the program and a list of .
B _contact people - : : :

' Thg Pglicmakgrs Instltut

' The purpose of Pohcymakers Instxtute is to provxde a forum for three state
-teams to develop an action plan to improve the education and well-being for
- all children within that state. . The 1995 Instltute will be held in St. Louls
' ,Mlssoun on August 12-17, 1995 : S

_ ."_'The Instrtute is an interisive f1ve-day work and decrslon makmg process to
! "create an action agenda for change. ‘It provides a series of activities des1gned
- ~to challenge current thmkmg about policies that affect the dehvery of =~
- “education and human ‘services. Participants will have an opportumty to

o .. ‘work with nationally known individuals who have different views of how RS

‘educational and human service systems should function. During the
. Institute, each state team will develop its own action agenda for continuing
its work. An agenda from the 1994 Institute is enclosed as Attachment B.

"'-The Danforth Foundation covers the travel and lodgmg expenses for three B

- state teams of approximately 12 members each who represent various levels
' ,_"_of educat1on and human serv1ce pohcymakmg and service provision..

Page 1 o . . _. January 6, 1995



; The ma]or outcome for the Instttute is.a wrrtten state actron plan that the N
team 1s commltted to 1mplement.._ The plan is: expected tor: 8

ot 1) '.Defrne the problem(s) the team wxll address R
'+ 12) - “~'State a longterm vision; < %" - - ST o
-3 ._'l'fIdentlfy specific goals, action steps and strategres that the team
- isicommitted to undertakmg, and..., e L
4). - rztffArnculate short and long-term results expected from the team s
V ---':‘efforts L PR R L

o, Effectiveness of state action plans and subsequent team act1v1ty over a frfteen-
""'.','-month perrod 1s assessed agarnst goals and short and long term expectatlons S

Three state teams wrll be selected from among those applymg to part1c1pate in’
- the Pol1cyrnal<ers Institute. ~Only. those states whose representatives. -
* = participated:in the Legislative Cha1rs /Governors Meetmg in, January’ 1995 or
. those states who applted but were not selected for the 1994 Institute.are " - R
"+ eligible to apply. Completed applications. must be’submitted by the state team "
~ leader ‘and received by Robert Koff at the Danforth Foundation by the close of
. business on Tuesday, February 28, 1995. States will be notified of their
: acceptance by Frrdav, March 3, 1995 : :

States 1nterested in applyrng for the Institute must submrt the followmg
. matertals to Robert Koff at the Danforth Foundatron L

EEN P Statement of Interest Commxtment and Capacrty Prov1de an’ -

_._;overvrew of: the state's. 1nterest in and commitment.to. partxcrpatrng 1n the

_» Institute by addressmg as many of the followmg items as are .appropriate for CUE L
" the state. -(The _overall responseé to the items in thrs sectron of the apphcatron SIRITTPE

o hould be no longer than four g4z pages ) o

s State Goals for the Institute. What does the state hope to
accomplish by participating in the Institute? How will the Institute
-, build on current state reform efforts’ _ _' :

°« Status of State Educatzon and Human Sermces Polzcy What are
“the state’s current education and human services prror1t1es7 How '
" have they been established? How have they been reflected in recent
_ budgets7 Are these prxorrtres consistent across agenc1es7 Are the

’

. Page2 - ' ' ' ~ January 6, 1995



. _-pr10r1t1es al1gned to address current cond1t1ons7 What agenaes are .
. .currently working together to improve. outcomes for all chlldren and
“l:youth? Describe-how: the:state-coordinates: children's services. Does.”
L "..thxs coordmatlon process mclude educatlon reform m1t1at1ves7

e Barners What are the ma)or 1mped1ments to systemlc reform S

S Lin educatlon and human services? How and by whom are these e
SR :’-’..‘barr1ers currently bemg addressed" L S

e Accountabzlzty Mechamsms How w111 the state assess 1ts o
R progress on systemic reform in education and human services? What -
o accountability mechanisms are in place to-determine, measure, and : '
_'-_:_'.';,‘-report on’outcomes? How will progress toward the 1mprovement of
= ch11dren s: serv1ces be measured’ L R PRI

. Publtc Involvement How w1ll the state 1nvolve the pubhc --:
SRR, parents commumty members,, business. representatwes local
©":. government -- and the edircation and human services practmoners in- i
: -;-:-‘.1ts system1c reform agenda7 Lol AT

- .0 " Team Strengths What are the skllls strengths ‘and experlence |
" which the state team beheves 1t could offer other teams in the
- . Institute? o

B Follow-Through. What specific steps will be taken to follow
through on the team's work at the Institute? 'What specific steps will
be taken to involve legislative and executive branch leadership? In the -
event your state is not selected for the Institute, what plans do you
have for continuing the work initiated during your participation in the
Pohcymakers Program7 .

S 20 Team Composxtlon The apphcatlon must propose a team leader who 3
will coordinate assembly of the Institute team and be responsible for follow-
g -,through on, the state's action plan. The application must describe the .. .. .

“qualifications of the team leader and provide a description of the proposed

" ‘team membership. It is not necessary to include names.of all team members -

* “at this time -- just the stakéholder groups that will be represented on the team

and a brief rationale for why they were selected. However, at least half of the

~team members' names should be included (meaning they have made a
commitment to attend).

. .At a-minimum, the teams must include at least two legislative committee
chairs, one each from education and human.services; the Governor's

~ education and/or human services policy advisor(s); a representative from the . .

~_state departments of education"and human services; and a local service
- provider, e.g., a teacher, principal, social worker or school counselor. Other
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of fiftéen (15)'members: (The Danforth Foundation will:

'~ from the Policymakers’ Program staff, who:will help:.the'téam leader .7 "~

" ‘team me_'rriber.s-shodldf..include r'eprese,n_tétiv'e,é of lo'_cél"g'blve.rnmént's;

.- business; consimers, e:g., parents and students; and other appropriate state . i’y T

. department representatives. such as health, mental health; justice'or .
" corrections.” Team! thermbers should have the positional authority to get!. .~
..-things dene and/or the ability to influence others in'their peet groups:. The.

- ‘team. members should reflect the cultural, "',r'.'zi_c'_:i_'_a_l_,ge'_tﬁn';'cf;"._'a‘r'_xcﬂi"gendgr_.'di_w;ers.i"ty

" of the state.

47 Bach of the three State tearms selected for the Insiifie may bring a masimign’

" of fifte , e Danforth Eoundation will cover the expenses of
" “twelve (12) of the team members.) It is:recommended that a larger number-of. -

-people be recruited: for the "home team.”"_This will help the-state begin to: "

' build a greater base of support at the outset, arid ‘it will ensure that a'sufficient. , L
.-/ number-of people havebeen: adequately. preparedfor the Institute in'the . -
~vévent of last-minute cancellations.” e

-Jpon a.é'cep?J ’ta,r'f,\”ée-'fo'_-ﬁi_t'_lhe_l'ﬁ_s' t1tute,each state teamwﬂl be a551 g"i'}f_ed afacilitator e

- determine.the final comiposition of the state team.” The team composition " B
" must be determined. by March 31,1995, and a complete list of those who plan’ . it i

“t¢ attend the Institute, including names; titles, addresses, telephone and
facsimile numbers, should be submitted to the state team's facilitator.

-Alternates for team members should also be specified in case a designated
tedim member cannot attend due to unforeseen circumstances. B

3. Preparation for the:Institute. Each state _teafn must make a .
commitment to assemble their entire team for at least two team meetings in -
their respective states during the period of March-July, 1995. - States applying -

to the Institute must agree-to hold the dates of May 26, June 2, and'June 9 for T

one of their pre-Institute meetings. Each of three states selected may indicate

. their preference of those three dates. The state team's facilitator and other

appropriate staff from the Policymakers' Program will assist the team leader
. in preparing for and conducting these meetings. The purpose is to.ensure -

will be engaged in at'the Institute. * "’

4. B .'Appiication -Cohté'ct,Péfsoﬁ. ."-'Pr'o'vide_ thé‘l_‘r{an-;e,':tit'le,\'add'x"é'é's,_.’ :'- E - i L

" that all. members of the team are adequately prepared for the work the team e

" telephone and facsimile numbers of the contact person for this application. " " 7 '

Selection Criteria

~ Each application will be reviewed for demonstration of the state's *
‘commitment to systemic reform in education and human services across all

. levels, i.e., between the légiél_éti_ye and e;;ecuti\_'/e"'-b_ra_nch;"‘between' education -~
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'- and other serv1ces to support chrldren and fam111es and between state and
% local government . B L Y .

o _I"f Apphcatrons w1ll also be evaluated based on clearly stated reasons for S
partxcrpatlon mcludmg : TR PR E

o . -' how the Instxtute w1ll help the state move forward in’ 1mprov1ng._' R
out comes for chtldren and youth A o o L

o -3 ' team composmon ie, have the approprrate stakeholders been -,ff-; '_'_:__"_-_.' ;
S 1ncluded to ensure that dec1srons and recommendauons can be 1mplemented R

e .' '- Y team commltment to adequate preparat1on for the Instltute
; '.'through at least two In- state meetmgs between March and Iuly, and

S ll.'"ll the state s ab111ty and commrtment to followmg through w1th
‘Z.’..-'-'the plan developed at. the Inst1tute Tl AR

, ;Il‘l.'-.::The Pohcymakers Program Staff wrll try to- select states that wrll provrde a’ S
. .mix of regional, demographic, and political characteristics, as well as d1fferent R
- .. ."levels of policy development on systemtc reform in educat1on and human '
B services. ' : :

Completed applications should be mailed to:

Robert Koff
" Program Director .
The Danforth Foundation B
. 231 South Bemiston Avenue, Suite 1080
St. Louis, Missouri 63105—1996

éApphcanons must be received no later than 5 00 p m., February 28 1995 ln B
- order to be consrdered c _ KRS :
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THE POLICYMAKERS’ |NSTITUTE |
- August 1419 , 1994 2 EREIS

AGENDA

- Sunday nday s _-_,.Mo'n'deyf _ Tuesdgg |

: 7:00-8:0'0'.-:.'- Buffet’ Br‘e'ekfaef" 008 _' ' '_'Buffet Breakfast
8:00-8:30 .Confrontmg the '- : 800'930 _'_':.HOW to Hold Gov
L . _Challenge. - .¢ . L - .. Accountable for"

‘e Why we're here....". " -Decision Mal_nn
.. » What we expe_ct : -.‘__' Ralph Smlth

Team Work Tlme
e Presenters avalleble
to teams

8:30-11:000 Team Work Time-’
' } S _ "0 Where is'our bfate? )
. -1.1:00-.1-'-2:3'0 Lessons from the
' - - Field. ’ ——

e 2: ) 'Buffet Lunch
* Ohio groub. '

- e Workmg lunch o

( ,';-"-.TJommg Forces
. o Janet Levy

“12:30-1: 30 :'Lllnch" R

 1:30-3: 30 'Cellahoretlve:"?:'
: Development

R e T :0 ":';A.'-_:Team Work 'I‘lme
.. 8:00-5:00 . Registration > - = - - *Martin Ge"y

T ed, Levy avallnble
_ : R . 7 - to teams
o 6:60-7:00 _ Reeeptiun".':‘.- S ‘ 3:30-4:15 . Step Into Actlon/

B e ' oL ; e . . .. Prep. for Presen- '
* taions’ .

0 Flex Team ‘Tlme

FL _ LT e . i lnE D * '_._';Conveners/Faculty

© 7:00-10:00° Welcome  Dinner - = - L SPRE T e Meetlng
o " e Jeo breaker S 4:00-6:00 - Group Plctugeg'-.-j,. s

¢ Group activity:',.:-"' ' ~Flex Team-- Tlme T
(State of your .~ - e : e
state) ° . - .. - 5:00-5:45° _Conveners/Faculty
: AR Meetmg '

CSomial
7157 Barbecue at Pool-

6:00 - Buses leave for _
: . __Dmner/Bot Garde'




THE POLICYMAKERS’ INSTITUTE

| ﬂgdngﬂﬂ.ﬁ!’-- , ..;

7:00-8:00 -

. 8:00-9:00

9:00-11:00

11:00-3:00

3:00-4:00

| 4:00-6:00

. 5:00-5:30

: 6;00- '

Buffet _;'B;eakfaé;

Presentation - One
¢ Community Forum

"Strategies for ‘Action - -
9:00-10:00

Building Support in.

Community

e Stafford, Swenson,
Sexton, Purefoy

Team Tlme '

e Buffet lunch nvallable '

¢ Presenters available

. ' to teams. -

Cross-team Reflec-

'tions/Cons'ultations‘ :

Flex 'I‘eam Tlme

Conveners/Faculty

Meeting -

" Buses Leave for -
Dinner at Bob Koff’s _

August 14-19 ,

- 7:00-8:00

110:00-2:00
' 2:00-3:00 -

.3:00-6:00

- 5:30-6:00.

' 6:00

- 6:30-7:30

Flex 'l‘éain "Ti;he ,'

1994

AGENDA

Thurs

: nuffe.t-'BreakfgSAt-_‘_ - 700-800 :
Presentation Two :-"". Tl
. * Meeting w/Agency.

Staff & Front-line
Providers :

Presenfation" Three"-
¢ Meeting w/Governor ..

& Legislative leaders -

Team Wor'k. Time

. 8:00:10:30

" 10:30-11:00
' R __Recogmtlon

+ Buffet lunch avhi_labl_e' e

-Cross-team Reflec -.A11 00-100 :
_tions/Consultg'ti_ons.;_:_'_. P

Conveners/Faculty Z' -

Meetmg L
Social

Buffet Di-r.'men .

" at Hotel

‘Buffet Breakfast. EANOEIE
. * Receive Institute -7~ -
-"l‘e_._a'i_r'n_. ' _Wp'_rk R Tlme , "
Present Ac‘ti_oi-x::- .
'Plans

Awards &

Bn_‘n\n'ch/Focus;_ ! s -
L -G_r'oupSIAdjo;jrr_l."- L .
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Sharon Lynn Kagan



‘Readying Schools
For Young Children

Polemics and Priorities

As the nation
increasingly focuses on
making young children
ready for school.
attention must be given
to making schools and
communities ready for
children. To do so. MSs.
Kagan suggests. means
confronting the
polemics raised by past
and present reform
efforts, shedding
ambivalence regarding
the role of schooling in
American society, and
dealing head-on with
action priorities.

Bv Sharon L. Kagan

OMETIMES things work. Dur-
inig the past five years, calls to
increase support for young chil-
drenand their families have rever-
berated through the White House,
state houses, and houses on Main Strezt,
USA. Presidents, politicians, and parents
have been alerted to the importance of the

early vears. And folks seem to be catch-__ are [éw parems who do not recognize the

ingon: there is hardly a legislator on Capi-
tol Hill who doesn't know that, for every

-

-

dollar invested in earlv intervention. "x”

times the amount 15 saved later on; there

importance of the early vears to their chil-

ren s raerdevelopment.and the first of

SHARON L. KAGAN is a senior associate —our national goals for education focuses

ar the Bush Center in Child Development and
Soctal Policy ar Yale Universiry. New Haven,
Conn.

226 PHI DELTA KAPPAN

on voung children: by the year 2000, all

children will start school ready AB.
ore than simple recognition. how-

ever. real action on behalf of voung chil-
dren is taking place. In the public arena
there have been significant (though not
necessarily sufficient) increases in the
number of children's services funded at
federal and state levels.'" Schools and
school districts throughout America have
moditied their programs to accommodate
young children and their families.” In the

Hustration by Kay Salem

g
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* greeting cards to mark children’s entry to

private arena. families are seeking more
information and better services for their
childred: Even in the for-profit sector.
bookstores teem with volumes on “how
to parent.” tov stores feature scores of
items dubbed “developmentally appro-
priate.” and. in late summer, gift shops
stock “So you're going to kindergarten”

school. Efforts to meet the needs of voung
children have taken hold: the early care
and education movement is on the march.

As attention 0 voung children inten-
sifies and as calls to do more on their be-
half mount. America has become con-
cerned with school readiness. Most ot the
attention has focused on what readiness
means and on now to identifv children
desmed “ready” for School.” However,
other perspectives on readiness warrant
equally senous consaeration. including

“the pivotal toles that 3CHools and com-

- MUnIUeS PIav A Creatng cOME XS (halare”

“Tteady Torvoumz-cht

T Totharend. my purpose in this article
is to focus on the “ready school”™ — and
on the polemics and priorties that nesd
to be considered as schools and theircom-
munittes ready themse!ves for voung chil-
dren and their families. T suggest that a
nascent early care and education move-
ment 2xists and that, by harmessing that
movement along with other current social
movements and the lessons from the long
historv of school reform, we can create
“ready schools.”

In doing so, I acknowledge that the
pressures being brought to bear by today’'s
various social and education reform
movements — including the early care
and education movement — create for-
midable and often competing demands
for scarce school resources: time. money,
personnel. And [ tackle the serious ques-
tion of how America can make its-schools
truly ready for young children in light of
the multiple responsibilities placed on
schools. I focus first on the nature of the
early care and education movement and
on several allied movements. Second, I
place these reform movements within the
historical context of efforts to change the
schools. Third, [ discuss.the pros and cons
of enhanced school involvement in meet-
ing the diverse needs of children and fam-
ilies — oftering priorities for thinking
and action regarding how schools might
reasonably accommodate society's chal-
lenges and. in so doing, ready themselves

for young chuldren.

Current Reform Movements
And the Polemics They Present

nascent early care and education

focusing on voung children would be built
on principles of child development. tak-
ing the diverse needs of families and com-
munities into consideratio
low¥oromiversal access and would vield
services and SUPPOTS of high quality.
Funding would be robust. teachers and
caregivers would be adeguately compen-
sated. and the necessary elements of asvs-
tem — <.g.. planning. financing, raining,
advocacy, and data collection and use —
would be in place. The movement would
call for continuity of servicas. and ex-
pected outcomes would routinely be
achieved. -

Currently. this picturs does not match
the reality of the nascent early care and
education movement. To the contrary, to-
day’searly care and educaton etforts rep-
resent a collection of comparatively iso-
lated events. taking hold idiosvneratical-
ly throughout the nation in schoois. child-
care centers. resource and referral agen-
cies, and Head Start programs. In some
places the movement is characterized by
its emphasis on quality, as shown by dra-
matic increases in the number of programs
being accredited and by emergent efforts
to establish effective accreditation and
cerulication processes.' In other place
the movement is characterized by a focu
on continuity of services. on collabora-
tion. and on coordinated planning across
agencies and sectors. This emphasis is ap-
parent in diverse 2fforts to effect transi-
tions between Head Start and the schools
and in state and local planning efforts.
Other reforms center on coordinated
training and “‘articulation”™ among the var-
ious systems that prepare early childhood
educators.* [n still other places early child-
hood reform involves the mobilization of
early childhood advocates to bring dis-
cordant state regulations into alignment.
Finally, in certain cases the movement
seeks to focus on “outcomes” for chil-
dren.’

However disparate such efforts, how-
ever uncoordinated they may appear, how-
ever strongly they reflect the policy of
“letting a hundred flowers bloom,” they
are nevertheless occurring. Five years

‘movement. [n an ideal world a movement:

ago. efforts like these were dreams. There
was little talk of an early care and educa-
tion system: there were few who dared to
look beyvond individual programs and to
discern common needs of the field.

Today, though not officiallv dubbed a
movement. early care and education ef-
forts look remarkably like one. These ef-
forts are capturing increased media at-
tention. thev are occupving more space
on education conference agendas and in
professional periodicals. and thev are in-
creasingly involving corporate leaders.'
Parhaps even more important. today's
earlv care and education efforts are fos-
tering change in the wav such services
are conceptualized. Like other incipient
movements, early care and education at-
forts are challenging assumptions that
have prevailed for decades. and thev are
raising tough issues.

For zxample. in, simply considering
wiich voung children should be servad
under public auspices. Amerca’s univer-
sal educational -entitlement for children
aged 3 and older is stunningly (and sad-
Iv) juxtaposed to the categorical and defi-
cit-driven approaches that pertain to chil-
dren just a vear vounger. Indeed. advo-
cates and parents are bezinning o ask
what makes age 3 so magical, and why
the children who are desmed to benefit
most from early education — notably
those who are poor — have only limited
access to such services.’

Pedagogically. the early care and ed-
ucation movement is challenging policy
makers and consumefs to overcome dis-
“gesting THAT there is actuatty e differ-

children necessanly involve both care and

education. The movement is definingele- ' ?}

ments of early leamning and development
and characteristics of high-quality prac-
tices that transcend settings.”® It is also
raising tough questions regarding how
these elements can be incorporated into a
system that acknowledges the importance
of many institutions, including schools.
Finally, in seeking collaboratively to
create better outcomes for children, the
movement is raising fundamental ques-
tions about who — famulies, schools, in-
termediaries, communities — is respon-
sible for creating and implementing an
integrated early care and education sys-
tem." In short, like any movement for
change, the carly care and education move-
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ment is seeking to reform what is — con-
verting it over the long haul into what
might be.

As dramatic as the emergence of an
early care and education mevement may
appear. it is important to note thatitcomes
at a time when social reformers are en-
gaged ina host of other movements-aimed
at reconfiguring the nature and structural
alignment of mainstream institutions. It
is not mere coincidence that Americd is
simultaneously engaged in the rerorm of
early care and Sdncation, of family sup-
port. of school-linked integration of ser-
Vices, Of weliare. of nealth care. of edu-

cation cenerallv. and of community da:
velopment. to name u few. The nation is
dissatisiied With the way ils government
and its institutions (some include the fam-
ily in this category) are functioning. and
the nanon 15 serious about chdn"c }_I_o_rg-
over, iL |s not <o 2L the
training, outcomes, equitv. excellence/
quality, and diversity — transcend indi-

N -
vidual reform movemens. - Cleartv. tese

retorm movements — and the early care
and education movement — nezd to lean
from one another and to be UMAeErstood
and acted on i relation to one another.
Given this nead. [ now turn 1o a brief dis-
cussion of allied reform movements. pay-
ing special attention to their implications
for “ready schools.”

Famiiv supporr movement. Liule
known und understood just two decades
ago. the family support movement has
grown remarkabty and now holds a prom-
inent position on the American soctal
agenda. Emanating from fields as diverse
as health. education. welfare. prison re-
form. community development. parent
education. social work, and organization-
al theorv. the movement is reforming the
ways in which human services-are thought
about and delivered. Family support is
rooted in commitments to building on
family strengths, to prevention. to diver-
sity, to peer support, and to family integ-
rity. Bezun originally by program pro-
viders who were eager to learn and to
share familv support strategies. the move-
ment has always accorded prominence to
egalitanan relationships among and be-
tween families and program staff.” It
has worked to ensure that programs ;Lre%
embedded in and contribute to communi-
ties while they simultaneous!y alter main-
stream bureaucracies.
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'tuckv. Connecticut, and Florida).

Through the vears. as tamily support
has adhered to these tenets. it hus been par-
ticularly effective as a catalyst for change
in diverse institutions. [nstitutions may

-

Inherent in
the concept of
school-linked
service-integration
efforts is the need
| to streamline
| services to
maximise access
J and efficiency.
|
|

'

adept the principies of family support. in-
fusing their normal operations with a fam-
ily support perspective. [n addition. larze
agencies mayv create special family sup-
port programs. Sometimes these programs
are operated under the aegis of the spon-
soring institution. and sometmes anoth-
er agency will simplv maks use of the
sponsoring institution’s facilities. It is not
unusual for a health canter, for example.
to have adopted a family support onen-
tation that affects its basic institution-
al policies (such as visiting provisions)
and aiso to have established a family sup-
port program. either independently or in
conjunction with a hospital. Similarty.
schools have been particularly influenced
by the family support movement. with
many using the movement's principles to
reshape basic policies (for example, re-
port card conferences). In addition, many
schools have created family support cen-
ters or family resource rooms m their
buildings."

The commitment of educational insti-
tutions to familv support centers hias been

sion of services through family centers.
=200

Bevond the sstablishment of famuy sup-
port centers in schools. many state edu-

cation departments and school districts

have fostered the establishment of addi-

tional school-based familv support pro-

grams. along with outreach programs that

extend 1nto the children s nomes (e.2..
Missouri and Minnesotal

so strong that some states have passed
leﬂi lation establishing centers as com-

ponents of education reform (e.g.. Ken-

Other

states, such as Colorado, have adopted

a mixed delivery system for family sup-
port. including schools and other com-

“munity-based organizations in the provi-

Pt

Fueled bv a Lombmauon of federal.
state, and local support the school-based
family support movement is burgeoning,

. and it promises cutting-edge reform in the

wavs schools and families interact and in
the wavs in which all families are sup-
ported in their multipie roies as parents
and providers.

Schonl-iinked seriice-auegraiion nove-
mene. Cioselvaligned with the.family sup-
port movement. the schooi-linked service-
intzeration movement also seeks sgrong
ties with the community in its efforts 1o
make comprenensive servicas mere read-
ilv availuble to students and their fami-
iies. The goal of these 2rforts isto improve
“ths educational performance and well-
being of at-risk. school-age chiidren by
addressing their multiple needs in a co-
ordinated manner.™* It should be noted
that. in this deriniton. such school-linked
services are envisioned prmartiv for at-
risk, school-age children. In addition. there
are school-linked efforts thatattend to the
nezds of children in general'— for exam-
ple. by creating links with community-
based organizations for after-school care.
There are also =fforts that link children
vounger than school age mth child care
and other services.

[nherentinthe conceptof school-linked
service-integration efforts i1s the need to
streamline services so that access and
efficiency will be maximized.” To meat
this need. services may be collocated on
school grounds or in school facilities. ad-
ministered either by the school itself ar
by other agencies or organizations. Joy
Drvfoos notes that only a small percent-
age of such arrangements are actually ad-
ministered by the schools."” [n most cas-
es. services are linked to the schools via
contractual agreements. established sys-
tems of referral. and sometimes mecha-
nisms that enable staff members of van-
ous community agencies to be “outpost-
ed” or shared. While the approaches are
diverse. each reflects the intention of en-
suring access to and continuity of ser-
vices.
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In 1993 the school-linked service-in-
tegration movement involved more than
200 districts and at least eight states,
which delivered a variety of health, so-
ctal. and educational services at or near
schoois." Dramatically appealing in con-
cept. these school-linked service-integra-
tion efforts are rapidly growing and pos-
ing new challenges for educational insti-
tutions. Recalling the community schools
movement of eras past but extending the
concept further. school-linked service-
integration demands more than opening
(practically and metaphorically) the
schoolhouse doors and making school fa-
cilities and governance structures more
accessible to the community. [t also de-
mands a fundamental reconsideration of
how schools are financad in light of oth-
er services for children and how schools
carry out their functions in light of the re-
sponsibilities of other community insu-
tutions. _ _

Health and weifare reform move-
ments. With federal lezislation currently
under consideration, some kind of health
and welfare reform appears imminent,
Speculation on the implications for schools
is rampant, with some suggesting that
such reforms will have massive impact on
schooling and others suggesting that the
etfects will be less far-reaching. Whatever
the precise legislative outcomes, the lives
of poor children and their families are
likely to be altered. Mothers with very
‘young children may be provided with
supports that enable them to engage in or
continue their education or 2mplovment
training; poor children may be arforded
necessary inoculations. The participation
of schools in the delivery of such services
is not unthinkable. nor is it unreasonable
! 10 consider the inventive use of poten-

tial funding to meet the needs of children
and families. Thus reforms in the areas of

e

though still unclear, to employ potent
mechanisms for making schools more
ready for children and their families.

The school reform movement. While
more established than the early care and
~ education reform movement, the school
.. reform movement is similar in that it is
composed of a variety of largely unco-
ordinated efforts. Furthermore, like the
early care and education movement, the
school reform movement has asked indi-
viduals and institutions to take on new re-

health and welfare offer opportunities,

ter, and to do it in new ways. Internal re-
forms include school-based decision mak-
ing. incentive-based or outcome-based in-
struction. total quality management. and
new standards: external reforms focus on
vouchers. tax credits, and other fiscal in-
struments that atempt o realign power.
Whatever the strategy. the school reform
agenda reflects a clear dissatisfaction
with business as usual and a ubiguitous
press for change.

Beyond altering old practice. the

The history
of American
education may be
regarded as the
assimilation of
episodic efforts
to stretch the
boundaries of its
imstitutions.

school reform movement seeks to replace
old aims of education, shifting emphasis
from equitv and experimentation to ex-
cellence. Since 1983 excellencs has be-
come the currency of the school reform
realm. galvanizing new svstems of and
approaches to standards and accountabil-
ity. With the advent of the national edu-
cation goals. axceilence has become the
standard for all students. not simply for
some.

Assessing the movements. Several gen-
eral comments mayv ‘be made about the
movements described above. First. each
represents a symptom of a broader prob-
lem — an overall national ambiguity re-
garding the appropriate role of govem-
ment in the lives of children and families.
Second. each has been conceptualized
separately, and, while making sense on
its own, each typically reflects only tan-
gential understanding of the other move-
ments. Third, each demands formidable
change if its aims are to be successfully
met. .
Perhaps only one important thing
needs to be said about the movements col-

lectively: while they propose necessary
changes and present untold opportunities,
taken together thev present a herculean
agenda — for the nation as a whole and
foreducators in particular. Under the aegis
of reform. educators are being asked to
take on responsibilities related to each of
the movements.

For example. education is deemed es-
sential to good health. an antidote to wel-
fare dependency. and important to effec-
tive parenting. Schools are being asked
to reconsider their course offerings. re-
quirements. and curriculum content and
1o infuse more into the school dav.”® More-
over. in part because of their centrality

‘and universality. schools are beinyg lezit-

imately called upon to serve as reposi-
tortes for a range of child. aduit. and
ComMUNILY services — e.2.. emplovment
trajning and counseling. substance abuse -
intervention. health inoculations. and
midnight basketbail. School leaders are
being askad to collaborate with others as
community renewal and svstemic reform
erforts take hoid. Schools are beinyg giv-
en the responsibility for producing stu-
dents who mezt world-class standards
and for readying our voung people for a
global economy. In short. schools and
school personnél — already struggling to
discern what constitutes pedagogical ex-
cellence and improvement — are also be-
ing placed at the vortex of broader social
reforms.?

Reforms of the Past

As challenging as these trends appear.
it is important to note that this is not the
first period in our nation’s history when
seemingly independent reform efforts
have collided. nor is it the first time that
schools have been asked to act as instru-
ments of social change by taking on more
and different responsibilities.” Indeed.
the history of America may be chronicled
as the accommodation of successive re-
forms, and the history of American edu-
cation may be regarded as the assimila-
tion of episodic efforts to ‘stretch the
boundaries of its institutions.

Lawrence Cremin, raising the issue of
why schools have been consistently em-
broiled in such controversies, notes that
historically American education has tried
to ' be responsive to the social, political,
and sconomic problems of our society.®
From Aristotle 10 Arendt, Cremin notes
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that education has alwaye< served pro-
foundly political functions. functions that
inextricably link the social responsibili-
ties of schools with their intellectual re-
sponsibilities. Indeed, noted reformers
—- Thomas Jefferson. Horace Mann. John

Dewey — have amplified such purposes, -

viewing schooling as the process of cre-
ating an embryonic community life in
which children’s intellectual. personal.
emotional. and social development should
be nourished.

Translating these purposes into edu-
cation reform movements followed with
regularity. With the economic depression
of 1893 and the onslaught of new immi-
grants. poverty became a social problem
of magnitude. The schools — not unex-
pectedly — were charged with broader so-
cial mandares of feeding poor children
and acculturating new Americans. Tvpi-
cally fueled by forces outside the conven-
tional bureaucracy, the causés that school
reformers promoted included school

lunches. kindergartens, medical and den-
tal inspections, home visits, vocational
guidance and counseling programs. ser-

vices for wayward youth, and summer

programs. to name but a féw. ¥ Commu-
nity schools took root in the 1930s and
rose to prominence in the 1950s. Devot-
ing its annual yearbook for 1952-533 to
community education. the National Soci-
etv for the Study of Education reported
that scheols had two emphases: to serve
the entire community. not merely the
school-age population. and to-develop the
resources of the community as a part of
the educational enterprise.™

Such commitment to expanding the
deriniticn of and services associated with
schools was rearfirmed in the 1960s when
aducation reformers focused on support-
ing famiites. not simply the children in
them. In reality, then. todayv’s efforts to
serve children in the context of families
and communities represents a desp-seat-
ed legacy of the American education svs-

the computer is a full-time job. "

“I don't have time to help my parents with the housework. Helping them with
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tem — one thatemphasizes fulfillment of
diverse individual and family needs as an
essential factor in children's intellectual
growth. '
Despite the regularity and intensity of
these etforts. it should be noted that they
have alwavs been couched as “reforms.”

Sucherforts did not necessarily reflect ed-

ucational thought and training or the in-
tentions of the education establishment.
Inde=d. many educators shied away from
broadening the responsibilities of educa-
tional institutions. Perhaps they did so
because of a latent recognition that it is
precisely these millennial hopes and this

“political utopianism’ ‘that create illu--

sions and 2xpectations of schooling —

.expeciations that perpetuaily disappoint

the American public and result in a loss
of faith in the capacity of schools to per-
form and reform.”

Nevertheless. recent analvses suggast
that. desoite the politicization of Ameri-
can education and our utopian ambitions.
we have made headway in mesting chil-
dren’s and societv’s needs more compre-
hensivelv. David Tvack notes that. despite
intentions o “restore an imagined gold-
en age of academic ngor” to schools.
schools actually have opened their doors
to a broadened agenda.® He notes that
admuinistrators have become managers of
schoois that deiiver social and heaith ser-
vices as well as instructional services, ver-
ifying this observation with the somewhat
startling fact that in 1930 teachers con-
stitwted 70% of all school emplovees.
while in 1986 thev constituted just 32%.
Moreover. in that same period. the ratio
of pupils to support staff members fell
from 83:1 w0 30:1.

Schools have quietly edged forward
in their efforts to meet a broader social
agenda. Patricia Graham notes the ac-
complishments of schools in this area and
suggests that American schools have long
been involved in carrving out a social mis-
sion, indicating that education has always
delivered what society wanted.” Ameri-
cans wanted greater access for all students
and more sustained attendance, and we
got it. Rather than be chided as a failure.
American education should be (and once
was) praised for its accomplishments.

Directions for the Future **

The central question we must ask our-
selvestoday is. [f American education has

).
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directly and indirectly effected signifi-
cant social change in the past. why not
now? Why shouldn't schools reach out to
families and support them in addressing
the challenges of the next century? Why
shouldn'tsoctal servicas be integrated and
linked to schools? Why shouldn 't schools
play a role in meeting the neads of
vounger and younger children? Why
shouldn't schools be realigned so that
they are ready for children entering the
formal education svstem?

The schools role: the cons. Three dif-
terent reasons are routinely offered for
not involving. the schools in such secial
reform. First. there s the incompetence
ratonale: schools don'tdo a good enough
Job with the challenges and children they
now have. so what evidencs is there that
giving schools more responsibility will
improve outcomes tor all voungsters?

Second. there 1s the mismarch ration-
ale: schools are not social service agen-
cies, 50 thev should be relieved of the so-
cial agenda. as the Committez for Eco-
nomic Development (CED) has recom-
mended.” According to this view, the suc-

cess or tailure of schools to me=t 2 more -

comprehensive social agenda is not pri-
marily a matter of competence. Instead. by
bogging the schools down with too many
diverse missions. reformers derail them
from their primary focus and make them
less effective in meeting both academic
and social goals. The' CED argues that
community problems should be addressed
by community-driven services and institu-
tions. Such services “may be placed in the
schools. they may be delivered through the
schools. but thev should not be made the
responsibiliry of the schools.™

The third rationale for relieving the
schools of broadened social responsibili-
ties is the exclusivity rationale. [t is re-
lated to the mismatch rationale and sug-
gests that it is a mistake to link children’s
services too closely with any single in-
stitution. When such linking occurs, ser-
vices tend to conform to the requirements,
pricrities, and world view of that partic-
ular institution. Installing such authority
and responsibility in the schools under-
plays the need te reform the nature of so-
cial service delivery generally. Moreover,
such a move has the potential to alienate
the community it seeks to empower, un-
dermining the development of commu-
nity leadership.” To redress these issues,
Joan Wynn and her colleagues have sug-

gested that a system of pamary services
be enriched. that such primary services be
linked to the organized infrastructure of
child services. and that planning for such
shared responsibiliry take placs at the com-
munity level.”

The schools’ role: the cans. Careful
reading of the rationales for the “cons™ is

" revealing. Nowhere Is it suggested that

the schools should be complerelv ab-
solved of concerns with the comprehen-
sive needs of children or families. Rather.
each rauonale otfers cautions and sug-
gests boundaries for school roles within
the context of other community institu-
tions. The question todav is not whether
schoois nave any role with reguard to fam-
ilv support and comprehensive services:
itis "what that role should be and how it
should be carried out in hight of the many
demands schools face. How do we recon-
cile ourconcerns about giving the schools
to0 much responsidility with our lexiti-
mate demands o use schools 1o achieve
broader sociz| aims?

While these questions are germane to
the education of students of all ages. thev
seem particulariy important as we consid-
er the case of vounyg children. Because
services for the young have wraditionally
bezn lodg=d as close 10 home and kin as
possibie. most early care and education
programs rezard themselves as partof the
community infrastructure. While far from
perfect. such programs do offer a res-
ervoir of knowledge of family support
and comprenensive services from which
schools can draw. Moreover. in grappling
with the questions of creating a svstemic
infrastructure. the nascent early care and
education movement mustcontront many
of the fundamental questions being con-
sidered by schools as thev entertain the
expansion of their agendas: How. do we
define education? Where does ittake place
and what constitutes a school? Whart are
the purposes of education and what do we
consider to be appropriate outcomes for
children? How we answer these questions
with regard to voung children may set the
stage for how they will be answered for
American schooling in general.

In readying schools for young chil-
dren. we nead to consider our strategies
and pricrities with care. [ discuss two
approaches below. The first involves
“think” strategies, the mental precursors
to action. [ offer them as a set. to be tak-
en and considered together. The second

approach involves “action” steps that can
be undertaken in total or in purt. Though
not discrete steps. [ present them as such.
and order them roughly in terms of prior-
ity. [ do this partly because schools and
districts differ in their intentions and ca-
pacities and partly because [ believe that
some ordenng might be helpful.

Think Strategies

@Concepmali:e ready schools within
the context of broader school and social
reform. School-based reforms for voung
children nesd 1o be designed and imple-
mented within the contextot'the major re-
form movements that are atfecting edu-
cation gzenerallv. Piecemeal application
of reforms — some at the preschool lev-
el. some at the slementary level: some
evoking one aducationai orientation. some
another —— mukes little sense it we agres
that children’s growth is continuous and
that chiidren benefit trom continuity of
2xperiences and phiiosophies. [f they are
100 numerous or if ihev are contradic-
torv. reform stratezies have little chance
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Families, child-
care centers,
Head Start

programs, schools,
and communities
are seen as
partners in
meeting a
children’s agenda.

of being implemented well or of achiev-
ing-their stated goals.

Recognize that the needs of voung
children and their families will be diverse
and may differ from those of oider chil-
dren and their families. The individual-
ization of instruction has long been a fun-
damental tenetof educational philosophy,
and it is now fairly routine to acknowi-
edge the implications of individualiza-
tion for developmental curriculum. Such
individualization regarding families is al-
0 gaining currency and nezds to be nur-
tured. However, while it is important to
recognize individual differences in chil-
dren and families. it is also crtical to rec-
ognize that most families with voung chil-
dren face common tasks and challenges
that nezd to be met by aready school. For
example. the pressures of parental sepa-
ration will demand greater sensitivity and
a different level of =ducational engage-
ment for vounger children than for older
children. Moreover, many families come
to school directly from a preschool expe-
rience in which they have been heavi-
ly involved; consequently, they may seek
continued involvement and have much to

offer the schools.
Recognize that ready schools need

1o exist within “ready communities.”
Given the nature of the needs of today’s
young children and their families and the
diversity of the reforms being proffered
by the society, it seems both necessary
and wise to envision ready schools as a
part of readv communities. When this
viewpoint is adopted. responsibilities for

[ )
(99)
1~
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children are dispersed across the commu-
nity, with families engaged in communi-
tv planning and decision making. Fami-
lies, child-care centers. Head Start pro-
grams. schools. and communities are seen
as partners in meeting a children’s agen-
da. Examples of comprehensive planning
that is rooted.in the community exist —
as does a strong commitment to commu-
nity building on the part of Gov. Howard
Dean of Vermont. current chair of the Na-

-tonal Governors' Association.”

Agtion Strategies

Creare :he most pedagogicailv ro-
bust. developmentally uppropriate envi-
ronments for learning thee are jeasiole.
The foremost responsibility of the ready
school is to create environments that nur-
ture children’s developmentand learning.
Drawingonongoing work in the 2arfv care
and =ducation movement. such 2nviron-
ments must take account of chiidren’s
family settings and prior leamning situa-
tions and make explicit links to famiiies
and to preschool and child-care programs.

-Such environments should incorporate

children’s home language and home cul-
ture; they should capitalize on deveiop-
mental strengths and address develop-
mental needs. Understanding and provid-
ing opportunities for optimal physical.
social. emotional. and cognitive develop-
ment within the contextof prediscipiinary
domains is the challenge of early educa-
tion.

Such positive climates for instruction
are not solely influencad by classroom
pedasogy: they are strongly intluenced
by the practices of schools. Ready schools
need to examine the ways in which chil-
dren enter and are screened for entry in-
to schools: they need to.examine how in-
formation aboutchildren’s progress iscon-
veved to families: they need to examine
patterns of grade-to-grade transition and
the optimal use of noninstructional per-
sonnel. In short. readv schools demand
new actions that are predicated on the de-
velopmental needs of children.

2. Create and ensure ongoing linkages
with and supports to and from families.
More than at other ages. the need for fam-
ily engagement is critical during the ear-
lv vears. Such engagement can take dif-
ferent forms, ranging from the develop-
ment of formal outreach and/or home-vis-
iting programs. to the creation of family

supportcenters, 1o the realignment of staff-
ing patterns. One exuemely successful
early childhood program, forexample..in-
cluded a famtily worker in each of its pre-
school classrooms to ensure continuity
between home and the program.” Build-

ing on experiences from the family sup- -

port movement, opportunities for parents
to be supportad in their parenting and pro-
vider roles are becoming increasingly
common through the provision of child
care. school-age child care. and family sup-
port services. Finally. by augmenting their
normal policies. schools can create family-
friendly environments that provide options
for parent engagement. '
Create iinkages witht communiry
services. Bevond extracting lessons irom
the movements {or earlv care and educa-
tion and family support. schools need to
build on lessons being leamed by the
school-iinked service-integration move-
ment. Thouzh not alwavs easy to build.
many such linkages have resulted in the
deiivery of support services to children
and families either directlv or indirect-
Iy through the schools. In these cases,
schools become permanent or temporary
locales for service delivery; they may al-
so create linkages that result in an elabo-
rated svstem Of case management Or in
an integrated approach to referrals. Such
linkages may involve the creation of new
uses of data, inventive funding arrange-
ments, altered school schedules, shared
staffing. and public/private partnerships.
4. Commit to conumuniry building. Fi-
nallv. as [ have suggested above, schools
are but one of the child-serving itnstitu-
tions of the community. Being of the com-
munity suggests that schools have roles
not only in taking from the community,
but in building the community. Helping
other institutions — libraries. departments
of parks and recreation. community action

agencies — stretch their normal efforts to
" take on new educational roles is critical,

asis the building of collaboration for hon-
est community planning and develop-
ment. In short. schools must take a seat at
the community table.

Like mvriad other reform movements,
the early care and education movement
cannot thrive amidst a culture that refus-
es to accept social responsibility for its
children and continues to tolerate ambi-
guity regarding the function of school-
ing in Amenican society. Schools that are




ready (0 serve young children and thetr
families are schools that are ready to
serve the nation, as educators — in con-
cert with famiites and communities —
work to make American education truly
world class.
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o people outside
the United States,
o the title of this ar-
ticle must seem unusual. In many
othermations, this question was
solved long ago. Other nations do
not allow national politics to ob-
scure issues of child allowances,
paid matemnity and paternitv leave,
voluntary home visitation, qualitv
child care and school age care.
Familyv and child advocates do not
have to compete with transporta-
tion and defense interests for fed-
eral tfunds. Many countries have
established services to children and
families as a national prioritv.
Thus, in many nations of the world
1t is quite clear who is responsible
for children and families.

Such commitment to children and
families is, however, hardly univer-
sal.. Furthermore, the increasing
needs of voungsters, coupled with
global competition and govern-
ment deficits, make even stronger
and broader comrhitment necessary.
We must begin to consider issues of
responsibility on an international
scale in order to recognize the in-
creasingly complex lifestvles of chil-
dren and families throughout the
world. The United Nations under-
scored this need by declaring 1994 to
be the Year of the Family.

Organization

While no country has perfectly
solved the “responsibility” ques-
tion, this article recognizes that na-

tions have much to teach and learn
from cach other. Each nation’s
chowces in allocating responsibility
tor chiidren and families have deep
roots in specific cultural values and
norms that have developed over
time. This article focuses on the
United States as a case study, ex-
ploring the following issues: the
deep roots underlving the nature of
responsibility for children and fami-
lies in America; the deep results,
both intended and unintended, of
American attitudes toward respon-
sibility for children and families;
the deep issues that need to be con-
sidered by the United States and all
nations when shaping responsibil-
ity for children and families; and
the deep change that might be pos-
sible if we adopt certain concrete
strategies tor improving services to
children and families.

Deep Roots: The American
Experience

Historians and social anthropolo-
gists note that America developed
its notion of social responsibility for
children and families from a heri-
tage of English traditions (Cremin,
1987; Lvnn, 1980). When the colo-
nists flocked to America, thev
brought with them a social configu-
ration that separated the house-
hold, the church and the school.
Each entity “stood in time honored
relation to the others, with the
nuclear family (an idea transported
from England) carrving by far the

greatest burden” (Cremin, 1987
The family was responsible for
traming children’s ideas about the
world and how thev ought to be-
have in it. The church carried the
fesser responsibility of imparting
moral teachings and conducting
community ceremonials that united
individual families. Schools’ re-

‘sponsibility was limited mostly to

teaching reading and writing.
Framing this tripartite division
ot responsibrlity, the colonists rein-
stituted precedents established in
the Poor Laws of 1601 under which
tamilies were the line of first pro-
vision. The communities (schools
and churches) intervened only
when families failed and then pro-
vided help only tor local residents,
setting the stage for local and state
control of human services and for the
stigmatization of troubled families.
From the outset. people regarded a
family’s need for community sup-
port or governmental intervention
as a sign of weakness. Colonists at-
tributed poverty to moral indecency
and human ineptitude. The colonists
did, however, view education as an
entitlement for all, presumably to
prepare citizens for participation in
the great experiment of democracy.
As increasing numbers of immi-
grants came to the shores of
America, social and education ser-
vices grew. Although funding,
professionalization and regulations
in these fields increased, the basic
nature of human services through-
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out the nation staved the same. So-
cial services remained for those
who could not provide for them-
selves; education was for all.
These patterns etched the cur-
rent nature of responsibility for
children and families. Given the
history of primarily familial re-
sponsibility for child and family
well-being and localized commu-
nity or government intervention
only in the case ot “failure,” tederal
comrmutment to familiés and children
in the United States was limited.
Only in the face of national cri-
ses have “beneticent” federal legis-
lators accorded temporary support
to children and families. The Great
Depression, World War I and the
War on Poverty inspired tederal
child care services and Head Start
as a means of staving off national
disaster. [n short, the U'.S. govern-
ment has accepted responsibility for
the well-being of children and fami-
lies only during times of compelling
social need. Overall, responsibility
for children and tamilies remained
with parents and kin and a stigma
was attached to government or
community help. '

Deep Results: What Are the
Consequences of America’s
Deep Roots?
When America’s notions of re-
sponsibility to children and families
were being developed, it was surely
difficult to foresee how thev would
play out over time. Todav, however,
we can pinpoint several important
consequences of America’s ethos of
privatized responsibility and defi-
cit-oriented government involve-
ment in child and family issues.
First, services for children and
families are not and never have
been as abundant as they should
be. State and federal child care dol-
lars do not begin to support the
need for assistance. A recent
Children’s Defense Fund report
(1994) notes that 31 states and the
District of Columbia had waiting
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lists for child care, with up to
30,000 names and projected waiting
periods of over a vear. Estimates
of homelessness in our nation
range trom 1.7 million to 3 million
per year; families with children ac-
count for 43 percent of that popu-

lation (Children’s Detense Fund,

1994). Furthermore, about 45 per-
cent of the nation’s children under
two.are not fullv immunized
(Children’s Defense Fund, 1994).
In short, basic needs—child care.
housing, immunizations—are not
available to all Americans who
need them.

A second consequence of America’s
limited national commitment to
children is the severe inequity in
who receives the services that exist.
Appreximately one fourth of
America’s vouny children live in
poverty. These children need ser-
vices the most and vet receive them
the least. Fortv-nine percent of
poor children do not have access to
preschool programs (U.S. General
Accounting Otfice, 1993).

A third consequence of limited
federal responsibility for children
and families in the United States is
inefficiency, inconsistency and
fragmentation of services. The Na-
tional Academy of Sciences (1990)
demonstrated that while scores of
disconnected federal supports for
child care exist, thev are so frag-
mented that the exact number of
these supports has not been for-
mally identified. Some studies
(Stephan & Schillmoeller, 1987) iden-
tify 22 federal child care programs,
while others (U.S. Department of La-
bor, 1988) cite 31 programs in 11
federal agencies. '

Each program comes with its
own unique federal regulations,
funding sources and funding pat-
terns, with few incentives for

streamlining or collaboration.

(Kagan, 1991; Sugarman, 1991).
Consequently, practitioners com-
pete for children, services, statf and
space (Goodman & Brady, 1988).

Parents are otten torced to piece to-
gether services in order to provide
tull care for their children. Conse-
quently, children are juggled from
program to program. rarely experi-
encing programmatic or philo-
sophic continuity.

Finally, the service svstem has
few quality safeguards. The neces-
sitv for quality programminy is not
adequately recognized by manv ot
those who allocate funds, nor is it
supported by state statute. Work-
ers in the child and familv service
field are unable to command wages
much above those of babvsitters,
and unrestricted access to the field
creates an unlimited supply of
workers. Therefore, the qualitv of
providers is seriousiv compromised.

When government has intervened.
the resulting child and famiv ser-
vices are of high quality. Bereft of
federal investments and universal
commitments, the qualitv ot child
and tamily services will continue to
sutfer (Kagan & Newton, 1989;
Whitebook, Howes & Phillips, 1959).

In short, the historicallv rooted
national ethos of limited federal re-
sponsibility for children and fami-
lies results in services that are
ranked low on every important
variable: quantity, equity, continu-
ity and quality. Families do their
best to serve their children, but of-
ten face untenable odds. Thev are
then forced to turn to an inad-
equate service system:

Deep Issues: The Who, What
and How of Responsibility

for Children and Families

Every nation must consider transcen-
dent issues in discerning responsibil-
ity for children and families: 1)
Who should be targeted for gov-
ermment support and commitment?
Should government support mostly
children, mostly families or both?
2) Nations must develop a precise
focus for government commitment.
Should responsibility and support be
cultivated tor program development



only, or tor both programs and infra-
structure? 3) Nations must discern
how different parties should be re-
sponsible to children and tamilies.
Who should provide direct services
and who should determine policy or
generate funds? Each of these issues
is explored below, using the United
States as a case example.

Responsibility for Whom? For cen-
turies. nations have divided their
services to children and families.
Sometimes the services provided
for children are in competition with
those provided for families. The
earlv childhood tield in the United
States has not fallen prev to such
dichotomous thinking because of a
shared belief that voung children
cannot be served in isolation from
their families. Such beliets have
found expression historically in
parenting cooperatives, Head Start
and hosts of other programs, in-
cluding Even Start and the Com-
prehensive Child Development
Program. The growth and expan-
~sion of such programs has helped
disseminate the notion of public re-
sponsibility for both children and
families.

But the question of whicit chil-
dren and wfiicii families are the
nation’s responsibility remains
largelv unanswered in the United
States. Despite increased recogni-
tion that children and families of all
racial and economic backgrounds
need supports. public commitment
in the United States has been
largelv limited to poor and minor-
itv populations. Indeed, the first
National Education Goal—to ready
all children for school by the vear
2000—may mark the first time that
the nation has expressed the clear in-
tention of advancing the health, edu-
cation and well-being of all children.

It is becoming clearer philo-
sophically that nations should be
serving families and children to-
gether and should be concerned
about children and families of all

backgrounds. serving ail children.
however, requires enormous finan-
cial outlavs or tax incentives, which
in turn depend upon significant
changes in political thinking. At
the direct service level. working
with families and children together
also requires change. Staff trained
to work primarily with children or
with adults question their capacity
to deliver high quality programs to
both populations simultaneously.
In short, the question of whom to
support expands the universe of
those to be served. bringing with it
still unanswered questions of what
such expanded responsibiline should
entail and how it can be achieved.

What Should Be the Focus of Re-
sponsibility? Not Sux‘prisihgl'\:,
given the pressing need. responsi-
bilitv for children and families in
the United States has centered on
sustaining direct services to children
and families rather than rocusing
on the development of infrastruc-
ture—training, regulations, re-
sources and referrals—to support
those services. Throughout the
1980s. the policy emphasis on direct
services was so strong that lobby-
ing for anvthing else was consid-
ered akin to taking food from the
mouths ot starving chiidren.

Recently, however, a growing
segment of the earlv childhood
field has recognized that direct ser-
vices to children and families will
always be compromised unless the
proper supports exist to shore up the
service svstem. We need training
mechanisms. an advocacy capacity
and data collection. Child and fam-
ily service providers have come to re-
alize that thev must develop a vision
extending bevond direct services in
order for the tield to advance.

This work has begun through
the national Quality 2000 initiative.
The leaders have identified not
only the characteristics of quality
child and family service programs,
but also a quality service infrastruc-

ture that includes: 1) cross-svstem
collaboration, 2) consumer and
public involvement, 3) quality con-
trol, 4) adequate levels of financ-
ing and 3) the development of the
work force (Kagan & Quality 2000
Essential Functions Task Force,
1993). Therefore, many have recog-
nized that responsibility for children
and families must be diversified in
focus so that both direct services
and service svstems can be
strengthened.

How Showld Responsibility Be
Distributed? Apart from issues of
who should be covered and svhat
the focus should be; we need 15 ad-
dress questions of how responsibit-
itv for children and families should
be distributed. Osborne and
Gaebler (1992), in their work on
reinventing government, share the
view that the functions of govern-
ment have been confounded in the
United States. The authors contend
that government is a blunt instru-
ment for service deiivery and there-
fore should not be in the business

-of providing direct services to chil-

dren and families. Rather, govern-
ment should guide service delivery
through policy decisions. Such
guidance regquires people in gov-
ernment positions who see the uni-
verse of options and can balance
competing demands for resources.

Direct service, on the other
hand. relies on people who are
closer to individual consumers and
can focus on service missions and
perform them well. Theorists have
begun to define roles and responsi-
bilities for different parties serving
children and famulies, indicating that
without such definition commit-
ment to children and families will
have fewer positive eftects.

Deep Change—>Strategies for
Optimal Responsibility
Consideration of these deep issues
surroundinyg responsibility for chil-
dren and families—the whao, the
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what and the how—leads to the
difficult question ot who is really
responsible for children and fami-

“lies in America. Given the nation’s

ideological history, coupled with
what we know from research, there
is no reason to question that the
primary responsibility for child
rearing in the United States cur-
rently resides first with parents,
next with family and kin and then
with neighborhood and commu-
nity. Responsibility for children
and families is not shifted whole-
sale in different stages from one of
these groups to another; rather, it is
shared among them.

Inherent in this definition of
“sharing” is the realitv that those
closest to the child share more of
the responsibility, accompanied bv
the growing recognition that tami-
lies need support. Indeed, through-
out the nation, an entire new breed
of services, called familv support
programs, are taking root to assist
individuals in their parenting roles.
Family support programs are de-
signed to serve not just parents in
need, but all parents. Such sup-
ports are taking the form of
parenting education, home visits,
center-based services and services
that function in mainstream institu-
tions such as schools and hospitals.

Just as important, institutions,
including corporations, are adopt-
ing family orientations predicated
on the belief that in order to secure
a better future for children, all of
society’s institutions must pull to-
gether. This familv focus will not
emerge from installing simple add-
on programs that remain separate
from mainstream institutions. The
adoption of a family focus increas-
ingly results in a reorientation of
the very fabric—the institutional
culture and beliefs—of an organi-

- zation. A family-focused institu-

tion does not view its emplovees as
workers only; rather, thev are
workers, parents, community

- members and partners whose mul-
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tiple needs and con-
cerns are incorporated
into the institution's op-
erating procedures.

Despite these rather
robust movements out-
side of government, the
federal government re-
mained quite remote
trom family support ef-
forts until 1993, Re-
cently, however, the :
Family Support and Famuly Preser-
vation Act, the Family Medical
Leave Act, new provisions in Head
Start and Chapter I, and Secretary
of Education Richard Rilev’s stated
commitment to families. demon-
strate that the tederal government
1s recognizing the value of family
support and family engagement as
prevention and promotion strategies.

This shift in government think-
ing, however subtle. is important.
The recent national legisiation re-
flects government’s willingness to
carve a role for itself that is more
supportive of families than we
have ever betore seen. Much of the
legislation delineates explicit roles
for communities, in which commu-
nities are considered planning and
decision-making entities guided by
general frameworks outlined by
the federal government. Some call
this the top-down/bottom-up ap-
proach to shared responsibility.

It is clear that the government
perceives itself as the steerer, rather
than the rower, in supporting chil-
dren and families. We should take
heart, however, and realize that
this perception is an advancement
in and of itself. Recognizing this
shift in governmental commitment
is important. Equally important to
Americans and citizens of other na-
tions is recognizing how the shift
came about. Such understanding
can guide us in fashioning addi-
tional reform. Richmond and
Kotelchuck (1984) noted that three
things are needed for social reform:
1) a knowledge base, 2) a social

role

willingness to carve a

more supportive of
Jamilies than we have
ever before seen.

he recent national
legislation reflects
government's

for itself that is

strategv and 3) public will.
Fortunately, the knowledge base
for family support and for shared
commitment to children and fami-
lies in the United States has beem
documented in fiterature and forti-
fied by hundreds of demonstration
programs. A social strategyv tor
supporting children and families.
however, has been missing in the
United States. But as advocates
have increasingly come together to
pass kev legislation. the seeds tor a
social strategy seem to have been
put in place. Indeed. a coalition ot
multiple organizations participated
in framing the ideas for the Family
‘Support and Familv Preservation
Act. _
What seemed to be missing most -
in that effort was the third necessity
tor social reform—public will. The
strength of public will in the U.S..
however, has recently changed. In
reviewing polls about child care
and family issues. the Child Care
Action Campaign and the Commu-
‘nications Consortium Media Cen-
ter (1994) found that 69 percent of
Americans rated child care as either
an extremely or a verv important
priority. In 1993, 55 percent of all
Americans stated that government
should play a greater role in pro-
viding child care assistance to fami-
lies. This growing concern mav be
due to the pressure of daily living
and to the need for child care and
family supports to transcend pov-
erty. In addition, data are un-
equivocal about the relationship
between voter concern and news



coverage. Over 200 studies clearly
demonstrate that voters’ opinions
reflect the overall coverage of the
preceding week’s news. In short,
using the media is one way to
pique voter support for child and
family issues.

Another recently >ugcessful
strategv has been the forging of
coalitions to address specific issues.
This approach has been used at the
national level to advocate for fam-
ilv support and preservation legis-
lation, and it is also becoming
prevalent in states. In Indiana.
teams within and outside of gov-
ernment came together to pool re-
sources so that a Healthv Families
initiative could be launched. Colo-
rado implemented a similar initia-
tive through the work of advocates
outside of government and a com-
bination of public funding streams.
Increasingly, strong coalitions of
people inside and outside of govern-
ment are forming to frame action
agendas and >hare responsibility
for children and families.

Learning from this deep change
taking place in the nation, we can
begin to define optimal responsibil-
ity. Ideally, who is responsible for
children and families? The answer
is both simple and complex. We il

of communities and netghborhoods
and taxpavers are all responsible in
ditferent ways. The once-prevalent
refrain, “Parents first; government
when they tail” is slowly being re-
placed by “Parents are primary; so-
ciety is willingly supportive.”

In a system of shared responsi-
bility, government is responsible
for providing incentives and ve-
hicles to empower families in caring
for themselves and their children.
GCovernment's role includes regula-
tion and the promulgation of new
knowledge and information. Gov-
ernment in the United States
should not be responsible for actu-
allv providing every child with
quality earlv care and education;
rather, it must ensure that every
child has access to such service.

If government functions in this
manner, and if responsibility for
and support of children and fami-
lies is truly shared throughout the
nation, significant changes in child
and family services mayv oceur by
2010. While child care will still
need quality enhancements, it will
be available to all children. It is
probable that tamilv support as we
know it will become institutional-
ized and that corporations will
adopt more family supportive poli-

immunized, and all families will be
likely to have a better understand-
ing of child and human develop-
ment. Overall, the signs indicate
that America will become a more
caring societv, one that is more con-
ducn e to children and vouth’s op-
timai development.

This change will happen because
we will learn from states and other
nations, because we will have the
knowledge to support the new re-
alitv that parenting must be shared,
and because we will have ener-
gized public will. 1t will happen
because people throughout the na-
tion will see to it that what John
Dewey said becomes true: “What
everv man wants for his own chil-
dren, a just society has the obliga-
tion to deliver for all its children.”
A poem by Shel Silverstein
(Children’s Defense Fund, 1991, p.
20) summarizes well where we are
with respect to sharing responsibil-
ity for children and families:

Lisivn to
o f/l:,'
Listen o the shouldn'ts
The impossibic. Hie won'ts
Lister fo the never haves
Then I

Anything can Imppen. child

the prustin't, cinld,

Listen doir'ts

sfento me—

are. Parents, protessionals, residents  cies. Chuldren may well be fullv  ANYTHING can be.
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OVERVIEW

FAMILY SUPPORT AND
SCHOOL-LINKED SERVICES:
Variations on a Theme

n the five vears sinee the lust FRC
Report on sehool-related child and
family services. we hine witnessed a
preliteration of progrums. an expanding
tnterest at the legislatve level and un
increasinzhy widespread public achnow!-
edament ot the need tor comprehensive
fumily ~ervices. Indeced. the movement 1o
provide un intezrated und comprehensive
_array of supports for children and
ramilies Is reaching a critical staze. We
have estublished prontising progrum
models. which swirtly cuined broud-
based commitment. and we huve made
somu inroads inte established systems,
Wenow tuce the chutlense of insiitution-
alizing these reforms on a sy siem-wide
busts—whut Brunier hus culled “moving
from marginal o mainstream.”” .
Having arrived at the brink of major
Feform. wen
of consensus on the detinitions und

eed o dome e sonte degree
terminoiozy we uapphy (o our eftorts.
Specitically . we huve notvet clariticd
the meaning und relutionship of two
terms—iamils support und ~school-linked
services. Theis muny strategic similari-
ties often lead people to use these terms
mterchangeubly. but equating them
obscures subtle but criveal ditferences in
the origins and privorities of the school-
linked service and tumily support
movements. Acknowledging the ~simitari-
tiex und differences cun not only help us
refine our understanding of these
approuches. but ubso cun help us clurify
the rich and unigue Tessons cuch move-
ment has to contribute to fundamental
chunge in education und humun service
delivery.

Similarities
The contusion over terminoiogy is not

by Sharon L. Kagan and
Peter R. Neville

without cood reason. given thut fumily
support and sehool-linked ~en ices share
muny of the sume phifosophics. strute-
gies. and couls. Both recoenize the need
W improve the health. education. and
social welture of children und tamilies it
children dre to develop und grow
suctessiully, Buth ~trive e credte
exibie und nonhierarchicul tatting
structures, (o he respunsive o thair
communities, and 1o involve parents
colluboratively us both plunners und
consumers of services, School-linked
services and tamily support also attempt
o tlor services 1o meet the multiiaceted
newds of individudls. transeending the
nurrow v detined houndaries established
by conventiona] catezoricul programs,
Further. their shured commitment o
universul service shuns the traditional
deticit orientation of humuan ey ices.
which strasses the weaknesses ot the
neediest. und repluces it with the
phitosapny that w// children and tunulies
can bencrit from support. All together.,
thexe similurities demonstrate the very -
close parallels between the two move-
ments. They help explain why people
frequentls overlook differences between
them und why individual programs may
seem o reflect both approaches simulta-
neously .

Differences
When programs are not viewed in

isolation. however. but trom u broader
perspective as elements of growing

nationul movements. it becomes clear
that despite thewr multiple similarities
fumily support und school-linked
services have devetoped from different
orgins uand often place ditferent priori-
ties on the voals of their services.

Origins

The ~chool-Tinked ~service and fumih
SUPPOTT Mot ements enunzle rom iwo
very diiterent histories und environ-
ments. cach having unigue opportunitics
for und huarriers 1o action. School-linked
service 2tTorts huve canventionath
crow up in the context of ngid school
and human service hurcaucrucies. In

order o implement their reform philoso-

phies and coals, even i solated pro-
srams. ~chool-linked efforts have taced
the challenyge ot altering entrenched
and bringing
together truditionally independem
avencies—cuch with its own vrientation,
agenda, rhilosophy.and professional
standurds—into colluborutive partner-
ships.

Drawing heavils on the concepts and
technigues of service mntegration 2ftorts
o ettect <uch chunge. the ~chool-linked
service movement since its inception has
had o contend directly with the fegacy
of power refationships—how the control
over service planning and delivery has
been allocated—that have tong charac-
terized schools and human service
svitems. [n essence. school-linked
services have needed to reshupe the
distribution of power and authority along
four dimensions. in each case working to
eliminate competition und increase
power-shuring.

First and tundumentally . bringing
together a comprehensive urray of
services hus required restructuring the
reluttonships among agencies that have
traditionally operated independent]y of
each other. Betore school-linked services
can devise strategies tor bringing all
service providers o the table and. as
Gurdner notes. prevent any single agency

modes o service deliver



from dominating the collaboraiive etfort
und alienating other participants®. they
must address fong histories of competi-
tion for resources and intluence. deep-
sedted professionul biases and animosity,
and reculations that hinder working
deross Caterorical lines,

Second. school-linked service efforts
have had to 2rapple with established
hicrurchies among statf members. Multi-
tier structures of decisionmakers and
subordinates have had 10 be reconsidered
in order to create power-sharine,
flexibility. and responsiveness among
sttf in school-linked service programs.
Start have had o reesamine their own
rofes und authority
learning 1o refinquish control. and in
others becoming accustomed to a new
sense of ownership and recognition on
planming and governance issues.”

Third. substantive parent and commu-
nity intTuence in school operations hus
fong heen u pnin( of controversy and
confroatation.” Although the goals of
sehool-linked services include working
closely with parents und their communi-
ties us equal alties in governing compre-
hensive service etforts, achieving and
sustaining such equity and interaction
hus trequently been hindered by schools!

“und other service agencies” historical
reluctance to shure their decision- mal\m“
authority with parents.,

Reluted to the restructuring of parent-
school relations, the fourth institutional
fegucy of power-sharing ror its lack
thereofs thut school-linked services have
fuced hus been the traditional hicrarchi-
cul relationship between program staff
and service consumers. Breuking down
such fecacies and establishing u voice for
families in determining their needs and

_how services are provided
has been a considerable
chullenge for proponents of
school-linked ~ervices.

The tumily support
movement. on the other
hand. omginated outside
mainstream institutions and
svstems. Though family
support has made recent
faravs into system bureau-
cracies. historically ic has
not had to contend with
traditions of inflexibibity
and institutionatized
cultures of competition to
the degree thut school-
linked services have. Asa
result of this treedom,

N SOME Cuses

family support hus been able to expiore
and develop the tvpes of power-sharing
relationships among individuals re.g..
amony staff and between sttt and
fumilics) thut huve come w characteTize
the principles und practices of the
movement. Indeed. tamily support has
made considerable advances in the areas
of community ownership. voluntary
participation. and tlexible responsiveness
to need. Moreover. when launched.
family support programs Jdid not have -
institunional chanze of mainstream
burcaucrucies us their coal. They could
contour their agenda (o creare programs
that-were designed precisely o mitizate
the conventions associated with complex
social service institutions.

Priorities of Service
Inaddition to differences in origin,
and perhaps in part because of them.
family support and school-linked
services ulten prioritize their service
godls differenty . We do not suggest that
famils support und school-linked
focus on two entirely ditTerent
tvpes ol service. but we helieve that an
examination of the emphases these two
movements pluce on the services they
provide reveuls u slight div
approuch. . .
Based in the child-zerving context of
the schools. school-linked services tend
to focus primarily on mesting the
comprehensive needs of the child: they
concentral2 on broadening the spectrum
focusing on children’s
physical und social as well as cognitive
development. Such programs also
recognize the benefit of supports
provided to the fumily re.e..
education. job training

services

eraence in

of services.

parent
). ulthough in

reality they tend to see tamils services
withtn the context of forging comprehen-
sive services for children. not as its
primary ruison d"¢tre. In contrast. family
support places primary importunce on

. serving the fumily as 4 unit: contributing
1o the growth und well-heing of ull

members. Such an approach does not
impls the neclect of services for chil-
dren: rather. enabling the ramily 1o
operate successtully ux g unit and w0
Fulfill its own tasks and responsibilities
is viewed as the most etfective und
efficient means of supporting the child’s
healthy development.™ In family support.
then. the needs of the tumily as o unit are
primury.

Further. although both movements
express the importance of comprehen-
siveness. perhaps school-linked erforts
can bring together a wide ranue of
are located within
estabiistied service svstems and close (o
major funding streams, Ax fumily
support moves o schools and uther
mainstreum institutions,

services becatse they

LIS recognizing
that svstemic reform s critical und that
there s w growing need for truly compre-
hensiverservices. As family <uppont
begins to concegnirate un incorporating
more services. it faces the challenges of
maintaining the movement's philosophy
and truditions of cooperation and power-
sharing=—muany of the same issues of
svitemic change with which school-
linked service efforts have long
vrappled.

Sharing the Knowledge

Recoanizing both the similarities and
the subtle differences between family
support and school-linked services
effectively serves a dual purpose. In
addition toshelping clarify
our shured definitions of
the terms. this analvsis
enables us to outline the
Knowledge and expertise
that cach movement has
accumulated in the course
of its development. As
both tumily support and
school-finked services
work toward further
expunsion and <y stemic
reform. cach has some-
thing to teuch and some-
thing 1o learn,

Much in the same \\'d}‘
that children’s carly
experiences shupe their



personalities and strengths. the unigue
origins of tamily support and school-
linked services have strongly marked the
chaructenistics and areas of expertise of
the two movements. In working toward
many of the gouls it'shares with family
support. the school-linked service
movement has faced numerous en-
trenched bamiers as a result of its
position within established institutions.
As g result, it hus developed u degree of
expertise in integrating services und
reshaping wssitied structures and power
relationships. skills that are critical in
bringing these sorts of efforts inter
mainstream svstems on ua larger scale.
Less restricted by hierarchical
mstitutional cubures, family
support has traditionally been
able to focus more on restruc-
turing the relationships among
individuals. helping to
eluborate the characteristics
and delivery mechunisms thut
define the reformed upprouch
-to educuation und human
services. Consequently.
though srowing tfrom some-
what ditferent roots. family
support und xchool-tinked

Aimportance of uddressing the family as

unit or stressing the need for atruly
comprehensive range of services, cuch
contributes important lessons that tfuture
reform efforts, be they school-linked,
tamily zupport. ur other. would do well
to heed.

Notes

RESOLVING TURF ISSUES
When a multiagency collaboration effort has progressed to the

stage where potential partners are at the tble. try the foliowing
group activity to cast turf issues in a new light

services can cuach provide
critical knowledee und skills
to inform the syvstemic reform
ot child and fumily services.
Reviewing their differences
in priorities. we acuin find that
tamily suppon and school-
linked services contnbute
complementury clements to a
reformed service svstem.
Whether highlighting the

Divide participants into smail groups making sure that each group
has at least one representative from each partner agency. Pose
severai hypothetical problems to the groups and ask each person
in the small group to indicate what services s/he can contribute to
the solution. Reconvene the large group and have each small
group report.

This activity sparks discussion, reinforces the collaborative spirit,
and clarifies strengths of particular partners. It also is a construc-
tive way for collaborative partners to find out about each other
and the services other organizations provide.
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HOW ARE AMERICAN CHILDREN DOING?

KIDS COUNT NATIONAL TRENDS STATE TREN. .
BENCHMARK 1985 to 1991 1985 to 1991
Percent low birth-weight babies 5% 37 states
worse worse*
Infant mortality rate " 16% 47 states .
(per 1,000 live births) | be-t-ter ' be-t-ter
Child death rate Ages 1-14 % 35 states
{per 100,000 children) beﬁer beﬁer
Percent of all births that are to 20% 47 states
Singlel teens waorse worse*
Juvenile violent crime arrest SO%‘ 43 states
rates Ages 10-17 (per 100,000 youths) worse worse*
Percent graduating from high % 39 states
school ‘ worse worse*
Percent teens not in school and 7% 34 states
not in labor force Ages 16—19 better better
Teen vioclent death rate 13% 34 states
- Ages 15-19 (per 100,000 teens) worse worse*
Percent children in poverty 4% 33 states
better better*
Percent children in single- 11% 45 states
parent families worse worse*

*Includes .the District of Columbia

_ KIDS COUNT .¢&
The Annie E. Casev Foundat
The Center for the Study of Social Pcl



- A PLANNING PROCESS

FOR FAMILY AND CHILDREN'S SERVICE REFORM

| " Qutcomes for :
THE SYSTEM Children - THE SYSTEM
ASITIS ; i ASIT
NOW Principles SHOULD BE
//’/. //"l
| p y /

. s ;
Reinvestment Multi-Year /
Commigment /

an '
Financing Options Program Agenca /
* /
|
| - / | |
\ 4 _ Y

COMBINED PROGRAM FISCAL GOVERNANCE LEADERSHIP .
STRATEQY STRATEGY AND
fund S 5 U PROFESSIONAL
und Source rogram Use DEVELOPMENT
- STATE STRATEGY
COUNTY Cross.
Community
COMMUNITY - Cross
Agency
\ . Y . . |
ACTION PLAN — POLITICAL STRATEGY

SP7 | Center for the Study of Social Palicy




'DEFINITIONS

OUTCOME or RESULT

A condition of well-being
_ror famiiies. children or communities

For exampie: Healthy Births

INDICATOR

A measure, for which data is availaple,

which helps guantify the achievement
of cutcomes

For example: Rates of low birth weight babies

PERFORMANCE MEASURE
A measure of the effectiveness of
agency or program service delivery

For example: Percent of teen parents
keeping clinic appointments

CQ
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Outcomes Adopted
by Rochester NY CHANGE Process

COMMUNITY OUTCOMES & INDICATORS

0 HEALTHY BIRTHS evidencad by lower rates of:
¥ lcw birth weigit sabies
¢ late or no prengtai care
¥ births to scheol-age females

CHILDREN READY FOR STHOCL gvidencad by:
v complsted mmmunzaticns
¢/ o uncomecied vision cr hearing defecs
J rc preventabis cr unireated heaith protlems
J livirg in 6wn family or statie foster cara
J scheol readiness traits as cbserved by macher

]

O CHILDREN SUCCEEDING IN SCHCOL avidsncad by:
- J/ academic achievement measLres
v atteriance / truancy
v piacemert in special acucaticn
J/ reterticn in grace
J suspansicns

O YOUNG PEOPLE AVOIDING:
¥ scheol age pregnancy

0 FAMILIES LIVING ABOVE POVERTY:
¢ eccromic stabtiity
J safe ard suppertive fiving environment
v mehility




ATTRIBUTES OF EFFECTIVE SERVICES

Geogréphically and psychologically accessible

Minimal barriers to participation (simple eligibility
process)

Comprehensive and responsive (usually implies
collaboration across systems and disciplines)

Personalized responses (implies flexibility and front-line
worker discretion)

Family-centered services and supports
Pértnerships between parents and professionals
Responsive to neighborhood and community
Outcome-oriented accountability

Preventive orientation

Mission driven, shaped by client needs
Unbureaucratic climate

Relentless ﬁroblem-solving capacity

Emphasis on relationships of mutual trust evolving

Product of the Improved Outcomes Project The Center for the Study of Social Poli
: The Harvard Project on Effective Services
The National Center for Education and the Economy




PUTTING IT ALL TOGETHER
COMBINED PROGRAM AND FISCAL STRATEGY

Source of Funds | Use of Funds
Redeployment Off the Top Cost

School-Linked Communitv Services

Refinancing

® Medicaid
Prevention of Out of Home Care

® IV-IE
e IV-A Continuum of Out/of Home Care
Other | Training

Governance

L

Center for the Study of Social Polic:
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PUTTING IT ALL TOGETEER
A COMBINED PROGRAM -\ND FISC AL STRATEGY

[ SOURCE OF FUNDS

USE OF FUNDS

Redenlovment Strategies

e Qut of State :0 In-State Care .
e Qut of Home Care to Family Preservation
e Out of Home Care o Reunification

Refinancing Stratagies

Medicaid-

Mental Heaith

e Educaticn | @ Service Claims

e (Chiid Weifare | - EPSDT

e Juvenile Justce | - Case Management
e Public Health | - Reaab. Cpton

. |

e Admin. Claims -

Title IV-E
e Child Weirzre | ® Elgiplicy
| e Juvenile Justice | ® Admin. Costs
| ® Training

Title IV-A (Emergency Assistance)

o Child Walifare
e Juvenile Justice
¢ Mental Health

| ® Family Pres. Services

| @ 180 Days Foster Care

| ® Protective Services
Eligibility

‘Other Possibilities

® JOBS (Program IV-F)
e Child Support TV-D) L.
e Donations/Grants/Fees/Loans etc.

Schoonl-Linked Community Services

Family Suppart Network \
Screening, Outreach, Case Management
Parent Support and Education

Home Visiting

Health Services

Mental Health Services

Teen Pregnancy Prevention Services
Drop-out Prevention Services
Substance Abuse Services

Recreation Services

Chid Care

Emplovment Services

Prevention of Out of Home Care: Famiiy

Preservation Services (FPS)

e Starewide Full Access
'@ Cross Systems Gatekesging

Continuum of Qut of Home Care

Day Treaiment

Family Foster Care and Support Services
Therapeutic Foster Care and Support Services
Group Care ard Support Services

Adoption and Post Adopdon Services
Reunificaticn Services

Trining

® University Canter
e (ross-Agency Training

Qovemnncc

® C(Costs of Local Collzboratives
e State and County Children’s Cabinet

"Off the Top Costs"

e Agency Staff (eligibility and administragve
Costs)

e Systems development

Technical Assistance

. @ Reinvestment Tracking




FINANCING REFORM

OF FAMILY AND CHILDREN’S SERVICE
"THE COSMOLOGY OF FINANCING"

REDEPLOYMENT

INVESTMENT BASED
CAPITATION BASED
CUT BASED '
MATERIAL

REFINANCING
e TITLE IV-E

e TITLEIV-A
. ® TITLE XIX

RAISING REVENUE
e FEDERAL FUNDING

° STATE AND LOCAL FUNDING
e PRIVATE FUNDING

RESTRUCTURING

SEAMLESS SERVICES
FUNDING POOLS

FLEXIBLE DOLLARS

TRUST FUNDS

INCENTIVES

OUTCOME BASED BUDGETING

The Center for the Study of Social Policy



" REDEPLOYMENT

INVESTMENT-BASED REDEPLOYMENT

Using return on investment concepts

SHIFT OUT-OF-HOME CARE FUNDS TO:
- FAMILY PRESERVATION SERVICES
- REUNIFICATION SERVICES |
- POST ADOPTION SERVICES

STEP DOWN LEVELS OF CARE:

- QUT-OF-STATE TO IN-STATE
- INSTITUTIONAL CARE TO COMMUNITY CARE

CAPITATION-BASED REDEPLOYMENT

Moving money within a cap "umbrella”

MEDICAID CAPITATION:
- FOR "HIGH-END" CHILDREN
- FOR MEDICAID IN SPECIAL EDUCATION

CUT-BASED REDEPLOYMENT i

Setting priorities and moving money

MATERIAL REDEPLOYMENT

Moving staff and other resources




TITLE IV-E
POTENTIAL FOR INCREASING STATE CLAIMS

MAINTENANCE (50% TO 80% FFP)

e COVERED SERVICES:

--  FAMILY FOSTER CARE (CW/JJ/MH)
--  GROUP CARE | |

--  INSTITUTIONAL FOSTER CARE

--  NON-SECURE DETENTION

e ALLOWABLE COSTS:

- IN ALLOWABLE PLACEMENTS
.- FOOD, CLOTHING, SHELTER, DAILY
SUPERVISION, TRAVEL -

® FELIGIBLE CHILD:

- AFDC ELIGIBLE (OR WOULD BE IN SIX MONTHS
BEFORE REMOVAL)

--  VOLUNTARY PLACEMENT WITH COURT REVIEW

--  COURT DETERMINATION OF BEST INTERESTS
AND REASONABLE EFFORTS

ADMINISTRATION - ALLOWABLE ACTIVITIES (50% FFP)

--  ELIGIBILITY DETERMINATION

--  REFERRAL TO SERVICES - .

-- PREPARATION/PARTICIPATlON IN  JUDICIAL
PROCESS

--  CHILD PLACEMENT

--  CASE PLANNING AND MANAGEMENT

--  SUPERVISORY CONFERENCES

Center for the Study of Social Policy



--  RECRUITMENT AND LICENSING OF FOSTER
HOMES |

--  RATE SETTING

--  EXCLUDES: FACE-TO-FACE THERAPY

TRAINING (75% FFP)

- --  FOR WORK.ERS, ISTAFF, FOSTER PARENTS
-- |IV-E ELIGIBILITY PROCEDURES
-~ CHILD WELFARE PROTECTIONS

METHOD OF CLAIMING

-- DIRECT CHARGE

--  COST ALLOCATION (TIME STUDY/COST
POOL/IV-E ELIGIBILITY RATE)

- RETROACTIVE CLAIMS (2 YEAR LIMIT)

Center for the Study of Social Policy



TITLE IV-A

- POTENTIAL FOR FAMILY PRESERVATION SERVICES

AND RELATED SERVICES

DEFINITION OF EMERGENCY (STATE PLAN)

AT RISK OF ABUSE OR NEGLECT
AT RISK OF OUT-OF-HOME PLACEMENT

ELIGIBILITY

FAMILIES WITH CHILDREN AT ANY INCOME
LEVEL SET BY THE STATE

ONE EMERGENCY IN A 12 MONTH PERIOD
STATEWIDE COVERAGE
ENTITLEMENT/ACCESS

ALLOWABLE SERVICES/ACTIVITIES

PROVIDED OVER 6 TO 12 MONTHS

"FPS AND RELATED SERVICES (I&R,

COUNSELING, ASSISTANCE IN SECURING
SHELTER, DOMESTIC VIOLENCE, CHILD CARE,
ETC.)

FC PLACEMENT COSTS FOR 6 TO 12 MONTHS
INVESTIGATION WORK OF PS STAFF AS IV-A
ADMINISTRATION

METHOD OF CLAIMING (50% FFP)

DIRECT CHARGE (MUST AVOID DOUBLE
BILLING) |

COST ALLOCATION FOR ADMINISTRATIVE
COSTS

Center for the Study of Social Policy



MEDICAID POTENTIAL FOR CHILDREN’S SERVICES

' SERVICE AREAS
¢ PRIMARY HEALTH CARE
e SCHOOLS

~-- |EP-RELATED SERVICES
--  SCHOOL HEALTH AND RELATED SERVICES

e CHILD WELFARE/JUVENILE JUSTICE
- FAMILY PRESERVATION AND RELATED
SERVICES
- OUT-OF-HOME CARE
® PUBLIC HEALTH
¢ MENTAL HEALTH
e MR/DD

e OTHER

AUTHORIZATION AND CONTROL OPTIONS
e MEDICAID OPTIONS:

--  EPSDT

--  REHABILITATION

--  MODEL WAIVER

--  1915(a) | ~
--- TARGETED CASE MANAGEMENT



®. AUTHORIZATION THROUGH'

-- EPSDT SCREEN

- LICENSED PRACTITIONER (REHAB)
-- OTHER

‘e RATE SETTING:
-~ TIME BILLING.vs. MONTHLY RATE
- FLAT RATE vs. FULL COST

e MANAGED CARE
- HMO
-~ PRIMARY CARE PHYSICIAN

e ADMINISTRATION
--  TCM ADMINISTRATION
--  EPSDT ADMINISTRATION

METHOD OF CLAIMING

e DIRECT CHARGE: (50% TO 80% FFP)
--  ELIGIBLE CHILD
--  ELIGIBLE SERVICE
--  PLAN OF SERVICE
-- RECORD OF SERVICE

® COST ALLOCATION: (50% FFP)
--  HEALTH RELATED SERVICES ADMINISTRATION

e BILLING:
--  DIRECT TO MEDICAID
--  THROUGH OTHER STATE AGENCY
--  CERTIFICATION OF MATCH TO MEDICAID
'AGENCY

Center for the Study of Social Policy



AN APPROACH TO REFINANCING SCHOOIL.
SERVICEES UNDER MEDICAID

MLEEDICAIN
CLINICAEPSOINNNEHAB\TAHGETED CASE MANAGEMENT

S |-
ADMINISTRATION SENVICES

CLIMIG\EPSDT\REHAB\TCM

(EPSDT) \ \ \

- Outrsach . ———— e - |

- Asslsling with Madicald sitglbiiily IEP RELATED TUIEA TR AT A= ie

- Conrdination of hoallh scroening, SENVICES ONIER TREATMENT _
oxaminatlons and assessmonts SERVICES

- Casa planning, coordinallon

and lollow-up

- Spuech Pathology - EPSDT Screons
- Coordinating pronatal care sorvices - Oceupatlonal Therapy - Student Suppoit Team
- Coordinallng nulitlon seivices - Physlcal Thurapy  Sucioons
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(and some ideas about how to deal with them)

Reinvestment

Maney back to Family and Children Services

Money back to Prevention:

Couble penefit.

Rematch Funds: Trigle benefit.

| Control of Use

Scoce and Curation Definitions

Pravider Qualifications

Medical Necessity Definition

EPSOT case plans vs. new services in state plan

Gate Keeper Service Authorizations
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Prior Authorization if Necassary

1213(a) Pilot
112 Cemo

Excessive Billing

Complexity

Cacitatad Rates
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Event vs. ume billing

Usa of Aéministrative Cost Time Study

Cost Neutrality

Censicer Unccmpensated Care in Rates
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® [zcal Child Council ' .
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Qut of Home Care
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Group and institutional Care

Day Treatment, Therapeutic Foster Cara,

e R2lended Rates ;

- IV-A tmergency i

- V-2 Maintenance '

— XIX Rehab & PC i

Statewideness ® Medicaid Administrative Cost Agreements :

® 121Z(a) i

Freedom of Choice ® Managed Care HMC 1315(b) (Freedom of Choice Waiver) |
® 1313(a) I

. |

Third Party ® Skip ciaim for MA Children Without insurance |
Reimbursement and | ® Title ¥V Maternal & Chiid Health Special Medicaid Provisions !
Fees |
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CHANGE THE WAY WE THINK

OUTCOMES

The Bottom Line Well Being of Families and Children
(not agency process/production/performance)

Working Backward from Outcomes to Budgets
Whatever it Takes: Formal and Informal Services and

Supports

BASELINES
,___‘-7_"' Historical Data

Cost of Failure - Cost of Bad Outcomes Forecast

INVESTMENTS

Multi-Year Perspective
Disciplined Cost Benefit Analysis

Bridge Financing
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CHANGE THE WAY WE ACT

CREATE NEW WAYS TO BUDGET

A Multi-year (5 year +) Family and Children’s
Budget

- An Annual (Legis!atively mandated) Cost of Bad
Outcomes Baseline Forecast
A New Approach to Building Budgets and
Budget Agendas
A Family and Children’s Investment Board
A Cost Benefit Research Agenda

RENEGOTIATE THE DEAL WITH
COMMUNITIES

-- Trade Outcomes Accountability for Fund
Flexibility
-- Simplify Federal and State Funding Structures

CHANGE THE FRONT LINE RELATIONSHIP
BETWEEN PROGRAMS AND FINANCE

- Seamless Services with Backroom Financing
-- Flexible Dollars
-- Incentives




FAMILY AND CHILDREN’S BUDGETS

STAGE | (INVENTORY)
e Simple inventory of spending by agency

® Summary of current outcome indicators for
families and children

STAGE Il (FUNCTIONAL) Above Plus

® Summary of spending by function across
agency and categorical lines

STAGE lll (OUTCOME BASED) Above Plus

Summary of spending by outcome

Across agencies, across sectors, across
levels of government

Historical data on outcomes and cost
Baseline forecasts of outcomes and cost

Analysis of investment options and financing
alternatives

Center for the Study of Social Policy



FOTB2C | - CSSP - DRAFT 4/20/94

INITIATIVE-BASED vs OUTCOME-BASED BUDGETING

INITIATIVE-BASED BUDGETING

POSSIBILITIES ' PROPOSALS PRIORITIES PACKAGING ONE-YEAR
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TRADING FUND FLEXIBILITY FOR OUTCOME ACCOUNTABILITY
THE 6 BALANCING ACTS
1. CREATING AN OUTCOMES FRAMEWORK
o R@ching agresment on a reasonable set of core outcomes
° Reaching agreement on how local outcomes can and will be chosen
2. CREATING A FRAMEWORK FOR CROSS SYSTEMS GOVERNANCE
° Pind.ing a strategy which can grow as qust builds |
o Defining parmerships berween state ‘agencies, between state and the counties,

berween county agencies, between the county and the educadon community,
betwesn the county/education parmershup and the cities and local communities

. CREATING INCENTIVES FOR PREVENTION

° Packaging funding for preventon and remediation
° Providing financial and other incentives for investment in long term prevention
® Providing access to investment capital inside and outside current resource streams

_ CREATING INCENTIVES FOR DIVERSITY

o Cultural competence
e Diversity of participation
. Diversity of approaches to services and supports including non-traditional services

and service delivery

. CREATING STANDARDS

o Reaching agresment on performance (and coverage) minimums

o Reaching agreement on the outlines of a vision and how to begin to describe what
optimal performance might look like

CREATING SAFEGUARDS

L] Reaching agresment on "traditional” block grant safeguards, like (projected and
actual) inflation, caseload and other economic adjustments.

L Reaching agreement on “"non-traditional” safeguards, like equalization and
stabilization safeguards related to tax base, service carve-outs, and insurance and
reinsurance protections.
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'FINANCING REFORM OF FAMILY —\ND CHILDREN’S SERVICES

An Approach to the Systematic Consideration of Financing Options
Or
"The Cosmology of Financing"

INTRODUCTION

There is a broad and growing consensus that the current svstems of services for families and
children must change and that it is both imperative and possible to better support families and
achieve posi[i\)e outcomes for families and children. This is one in a senies of papers intended
to assist states, counties, cities and communities in advancing that procsss of change. [t is
designed to help jurisdictions build a financial strategy to support a reform agenda for families
and children by identifying several ways in which funds can be made available to pay for new,
improved or transtormed services and supports for families and children. This paper will be
most useful to those who have already begun the work of developing a reform agenda and have

begun thinking about the requisite fiscal and political strategies to put that agenda in piace.

States and localities throughout the country are engaged in a variety of efforts to improve the
way they administer, finance and deliver services to vulnerable families and children in order
that more children grow up in stable, nurturing families and become healthy, productive adults.

Many of these reform efforts share the following principles including:

> Services and supports should be rooted in the community, easily accessible to
families, and delivered in a manner that respects cultural and community
differences;

> Services and supports should be focussed on the whole family, with professionals

working in partnership with families to identify their strengths and needs as well
as to secure assistance; '

> Services and supports should be established as part of a comprenensive array. of
community services rather than narrowly drawn as discrete, isolated services;

»  Services and supports should be offered to families early in order to avoid crises
or at least lessen their intensity; and
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> There should be agreement on the desired outcomes to be achieved tor children
- and families and on the ways that progress will be measured.

Although these principles are enunciated by many state and local reform efforts today, different
jurisdictions have chosen different programmatic entry points for chaﬁge. Some states such as
Missouri and Maryland are emphasizing the needs of children in the deepest parts of the service
system - those in out-of-home care and especially out-of-state care. Reforms are being advanced
to move these children back into families in their home communites. [owa 1s similarly
addressing children who would previously have been placed in out-of-nome care through their
"decategorization” initiative in which out-of-home funds are pooled and used to support children
closer to home. Other jurisdictions are starting with early identification of high risk populations
and trving to bring together new, improved services to head otf negative outcomes for children.
The New Futures initiative in five cities is an example of this type of reform effort wnich seeks
to reduce dropout and teen pregnancy rates in disadvantaged communites. The Healthy Start
Program in California is supporting cross system partnerships at the school and school district
level to mest the needs of low-income children, youth, and their families through school-linked
services. Stll other jurisdictions have chosen to launch neighborhood-based prevention
programs targeted on residents in low-income communities. Vermont's Success by Six initiative
and Kentucky’s Family Resource Centers located in or near schools are examples of this type

of reform venture.

Regardless of the specific programmatic agenda chosen, all of these initatives invoive
readjusting relationships between local, state, and federal governments. Localities find
themselves working much more closely with their state counterparts who in turn must often
develop new partnerships with the federal government. The financing strategies that are
developed to support the site’s programmatic agenda also involve shifts among the various levels

of government and betwesn governmental agencies, as will be shown later in this paper.

In all cases, states and localities are seeking new funding sources to help support their
programmatic reform initiatives. Especially in times of tight budgets, most jurisdictions have
few if any new dollars to invest in systemwide reform. This means they must create political

and financial strategies that use current and future resources in new ways and that maximize all
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available sources of revenue. This paper explores some of the major financing strategies that -
states and localides can use as they restructure the ways services are delivered to needy children

and families.

Several essential points should be kept in mind as states and localities embark on major human
service reform .efforts. First is the central principle of all good financial planning, that
programs drive financing, not the other way around. Financial strategies must be used to
support improved outcomes for families and children. And financing strategies which cannot
be adequately adapted to program ends should not be used, even if they happen to generate more

money than other approaches.

Second, no single financing approach will serve to support an ambitious agenda tor change.
Financing packages should be developed by drawing irom the widest possible array of resources.
Many individuals or organizations are stuck on one approach to {inancing (usually the cie that
involves asking for more stte or local general funds). Yzt there are many aliernatives.
Financing is an art not a science, and creativity is the order of the day. In the end, more
general funds may be necessary to support system changes, but these will only be forthcoming
and deserved if states first make the best use of exisiing resourcas and use other approaches at

their disposai.

Finally, this technical assistance guide for considering financing options is a WOrk in progress,
not a finished set of answers. It is not possible to describe all financing strategies or options in
a single document. This paper cannot, in its current form, fully present or justify the examples
used to illustrate financing strategies. In some cases there are small libraries devoted to these
program approaches. And the circumstances of federal, state, and local funding are constantly
changing. The paper is set up in the form of a four part check list of financing strategies, with

examples of how such strategies can be applied to finance a program reform agenda. We think
the four part framework (Redeploymeht, Refinancing, Revenue Raising, and Restructuring)
presented here is one which can provide a home for new approaches and new opportunities as

they develop.
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I.  REDEPLOYMENT: USING THE MONEY WE ALREADY HAVE

Redeployment means using the monetary and non-monetary resources already available in the
service system. Redeployment should always be the financing opton of first choice for two
reasons. First, the use of existing resources for new purposes involves changing the way we do
business, the essence of reform itself. The second reason has to do with accountability. Before
asking for new funds - and new funds may be necessary for any ambitious agenda - there is a

programmatic and political imperative to make the best use of existing resourcss.

Redeployment appiies not just to state and local generl funds, but aiso 0 the large armay of
capped federal fund sources which are used to finance heaith. education. and social services
(including such diverse fund sources as the Social Services Block Grant. Maternal and Child

Health funds, and Chapter [ funds).

There are at least four different forms of redeployment to consicer:

A. Investment Based Redeploviment

This is redeployment based on the concept of return on invesiment common to all business
financing. In the world of human services, investment based redeployment depends on an
understanding of the cause and effect relationship between a service intervention (investment)
and some future reduction in the demand for service and cost of entitlement spending (return).
If properly structured, investment based redeployment can pay for itseif in combined cost

savings and cost avoidance over a period of one or more fiscal years.

Under this approach, investments in prevention measures are financed by using the prevention
savings generated in other parts of the budget, most importantly entitiement line items. For
example, investments in routine preventive heaith care for low income families have been
financed in part from reduced use of emergency and in patient care. Employment training and
transitional wage supplementation have been financed from reduced or avoided AFDC costs. In

some few cases, these kinds of transfers can be accomplished in a single budget year. In most
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cases, savings take longer t0 accrue and a multi-year-approach is required. Unfortunately, multi-
year investment financing is uncommon in most public budgeting systems, outside of capital
budgets (e.g., bonds for bridge construction secured with toll revenue). . And multi-year
investment based redeplo'yment requires strong executive and legislative leadership-support, and
a working parmership between those with program responsibility and those with financial

réspon'sibility.

Investment based redeployment also requires agreement on the baseline foretasts of entitlement
expenditures which will occur without change in policy. (Such forecasts are sometimes known

as "cost of failure" analyses, or “cost of bad outcome” analvses.) A baseline forecast is
necessary so that parties :0 the investment can quantfv the benerits of prevention investments
and agree on how cost savings and cost avoidance will be calculated and credited. Baseline
forecasts allow the consiceration of expected increases in cosi. and the potential redeplovment
of funds which are, or will be, dedicated to cover those costs. For example. funds included in
a proposed (balanced) budgét to cover foster care caseload increases. can be considered a source
of investment funds for measures which might prevent or diminish the expected caseload growth.
For some program components, such as AFDC or Foster Care caseloads, baseline forecasts for
one or two fiscal years may be produced as part of the annual budge: process. Forecasting,
however, is a complex and often controversial process, and forecasts are rarelv produced for
more than a handful of programs. Forecasting requires a good base of historical information,
and an understanding of the controllable and uncontrollable rfactors which infiuence future cost.
The best forecasting processes involve building consensus among stakeholders (i.e., executive
and legislative budget offices) about high, medium, and low estimates. An investment of time
in such consensus building can sometimes serve to shift the discussion from short term stop-gap”

measures to longer term solutions.

Finally, investment based redeployment requires a base of research or experience which links
investments to savings. Reliable research on cost/benefit relationships is rare, but should be
among the highest priorites for researchers in the human services fleld as well as those, in the

public and private sectors, who fund research.



Page 6

" At the bottom line, the layman’s version of investment based redeployment is based on the
simple question: "If we are going to spend all this money anyway, can’t we do better?” As a
general rule, it should be possible to create an investment based redeplovmeqt strateoy which

finances prevention of any expensive entitlement service.

Some important examples of investment based redeployment include:

1.  Qut-of-Home Care Entitlements -

Out-of-home care for children is one of the largest entitlement axpenditures of state and
local government. The full cost of such care averages over $10,000 per year per child,
and can exceed $100.000 for children in the most expensive forms of care. Total
government expenditures for out-of-home care costs excezd 33 billion per year, and
involve all major child serving systems, including Child Welfare (CW), Juvenile Justice
(J1), Public Health (PH), Mental Health (MH) and Education (ED). There are at least
two investment based redeployment strategies which utilize savings in the out-of-home

care budget:

a. Preventing out-of-home care and reducing length or stav. Services which prevent
or lessen stays in out-of-home care can produce savings in the cost baseline for
out-of-home care. If services are targeted to children who would otherwise enter
care, or who are already in care, it may be possible to save (or avoid) out-of-
home care costs in excess of service cost. It is important to note that such
services can be difficuit and costly to implement, and require careful planning and
oversight. There is also some controversy over the extent to which various
program models actually save or avoid cost. And efforts to reduce entry into
foster care must not serve to diminish the clear first priority given to child safety.
Nevertheless, some jurisdictions such as Prince George's County, Maryland and
Michigan have implemented programs based on established service models that
have helped change the pattern of caseload growth. At least three out-of-home
care redeployment approaches can be considered: '

o Family Preservation Services: services designed to prevent unnecessary
foster care, group home or other out-of-home care placement.
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o Reunification Services: services designed to return children safely to therr
homes. '

o Post Adoption Serviges: services designed to preserve high-risk adoptions
and prevent return to out-of-home care as a result of disrupted adopdons.

Stepping Down Levels of Care. It is not uncommon for children to be placed in
_more expensive care (e.g., residental treatment, emergency facilites) for longer
pericds than necessary. The causes for this phenomenon are complex, but a major
factor is often the lack of available community-hased alternatives. Development
of less expensive community-based care can sometimes be financed by systemauc
efforts to "step down" levels of placement where this is appropriate for individual
children. Out-of-home care funds can be used to finance the swrt-up and
continuing costs of newer forms of care. In some cases this form of financing can
be appiied on a child by child basis using a "wrap around” approach to. tulor an
individual plan of care for a child with funds curreaty devoted o his or ner care.
Implementing these changes requires the system-wide commitment of those
involved in the placement system, including judges, front-line workers, and
private agencies. And careful planning is required to assure that newly vacated
beds are not simply refilled. As discussed in Section II below, Medicaid funding
can sometimes be used to help tinancs the therapeutic components Of services in
the placement contnuum. ' -

At least three step down approaches can be consi.dered:

° Out-of-state to_in-state: Where children are placed in expensive out-of-
state facilities, it may be possible to return chiidren to less expensive,
newly developed or specially tailored in-state care.

o Institutional care to therapeutic foster care: Therapeutic foster care can be
used to replace or shorten stays in more expensive institutional care.

o Group care to supported family foster care: Neighborhood based family
foster care, connected to services which support the foster family and
meet the special needs of the child, may be used to replace or shorten
stays in more expensive group care.
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Health Care Entitlements

The heaith care system provides some of the best examples of the relauonship between
preventive and remedial costs. Using high cost entitlement expenditures as the signal of
redeployment potential, it may be possible to disaggregﬁte publicly supportéd.healm
costs, build strategies which reduce the need for each high cost component of care, and
redeploy saved and avoided costs to fund preventive services. Approaches which are

often cited to illustrate this strategy include:

° Prenatal care and teen pregnancy prevention: [t may be possible to shirt saved or
avoided health care funds for intensive care for premature births to tarzewed low
birth weight prevention efforts and teen pregnancy pravention.

® Immunization: The cost associated with treating preventable illness could be
shifted to support expanded immunization efforss. Since the benefits of
immunizations take several years to materialize, this may require some form of
multi-vear bridge financing. (See the discussion of loans and bond financing in
Section [V below.)

The following idea illustrates the possibility of a more experimental approach to

investment based redeployment.

e  Violence prevention: Violence is increasingly viewed as a priority public health
problem. There is, at best, conflicting evidence on what approaches {0 violence
prevention work. If successtul strategies can be identified, it may be possidle to
package saved or avoided violence related costs (including such things as direct
emergency room costs, costs of incarceration, and indirect savings in public and
private insurance costs) and use these savings to support violence prevention
efforts.
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B. Capitation Based Redeplovinent

A second approach to redeployment involves the use of capitation strategies. Capitation means
packaging services (ideally the related elements of prevention and treatment costs) into a single
fixed per person payment for a class of individuals. This structure creates a fiscal mechanism
and a fiscal incentive which encodrﬁges controlling costs and shifting fund use toward preventive

services.

The basic questions to be answered in capitaton approhchcs involve what service costs to include
in the package, how to set rates fairly, and what provider or service structure to use. There is
a growing body of experience with capitation approaches. The best known include the emerging
forms of managed health care, including health maintenance organizations and other provider
networks. Capitation approaches are also being used for the treatment costs of special
populations, such as children in out-of-state out-of-home care (as in Maryland), or children in
high cost out-of-home placements (as in Arizona, California, New Mexico, Ohio, and others).
These are often implemented within the Medicaid program in conjunction with one or more
refinancing strategies described in Section II. They typically involve packaging all costs of care
for a defined group of children, with the state agency or provider then given wide flexibility in
crafting a plan of community-based care. Savings from these approaches can be used for
preventive services both for children inside and outside the capitation plan. Another example
of capitated services is the use of a capitation rate for Medicaid reimbursement of special

educadon ancillary services in the Boston education system.

Section 1915(a) of the Medicaid program provides a particularly useful tool to implement
capitation models. This section of the Social Security Act provides states the option to establish
capitated contracts for service for specified populations and designated geographic areas. While
rate setting methods and other components of the contracts may require federal approval, use
of 1915(a) is a state option under Medicaid and does not require a state plan waiver. The option
provideé a useful means to test capitatioh approaches under Medicaid in one or several

jurisdictions before committing to statewide implementation.
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C. Cut Based Redeg‘lovment

This is the tradidonal method of moving money - cutting one thing to fund another. Most often
there is little relationship between the progfam cut and the program funded. Savings from cuts
are often used to fill budget gaps or add to the funds available for discredonary spending by the
Governor or Legislature. It is, of course, possible to be more deliberate about the business of
identifying cuts and using those funds for new purposes. This more deliberate process involves
setting priorities, reducing low prforlty expenditures and using fTesd funds 0 support an agenda

of program and system change.

Many systems have now been through so many rounds of budget cuts that the choice of prionues
is stark. Where efficiencies or cuts are stil possibie, adminisirators orten hoard these actions
to offer up in the inevitable next round. But in spite of these strzins, there is droad agresment
that money currently in the human services system is not being used very well, that inerficiencies
do exist and that spending patterns are often out of synch with current needs. This view applies
not just to state and local general funds, but to the wide array of federal biock grants and capped
federal funding sources as well. The Social Services Block Grant (SSBG),' for example, has
been part of the Social Security Act for over 20 years, and fund allocation in most states reflects
a 20 year accumulation of budget and political compromise. Members of the educauon
community will admit privately, if not publicly, that some Chapter [ and Drug Free Schools
funding could be put to better use. Many are skeptical that historical patterns of fund use can

be reconsidered, but this should not deter consideration of new choices.

The most imporrémt issue in cut-based redeployment is establishing the set of principles used to
set priorities. One approach is to sort expenditures into "mancatory” and "non-mandatory”
categories and then further subdivide programs in terms of low, medium, and high impact on
life, health, and safety. Most cut processes quickly focus on the non-mandatory - low
life/health/safety set of services. These are often the prevention expenditures where increased
investments are necessary. A better approach is to look at the system’s use of funds through a
very particular lens: How does each expenditure contribute to achieving the outcomes we want
for families and children? Where does each expenditure fit in our overall strategy to improve

outcomes? Low impact strategies can be cut in favor of those more likely to succeed. Funding
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for similar functions across systems can be combined. Waivers can be obtained for mandated
expenditures or service delivery pattems which are inefficient or unnecessary. Where
expenditures are reviewed against common goals which are articulated and applied to multiple
systems’ of care, it is less likely that individual agencies will see the process as unfair or
unproductive. Funding pool structures discussed below can provide a framework within which

to pursue this kind of redeployment.

D. Material Redeploviment

‘This type of redeployment involves the transfer or reuse of existing positions or other tangible
resources: This approach becomes more important for administrators closer to the tront line,
who may not have the discredon to shift dollars but can shift saaff. [t is péssible. for example,
to outstation workers in schools or other community setings. or combine resources across
systems to create common intake and assessment capacity. These types of changes may be

possible without any new expenditure of funds.

The most ancient form of financing is a form of material redeployment called bartering. The
application. of bartering to human services is illustrated by a case in Chicago where local
program directors arranged a trade of day care services for drug treatment services. Young
mothers in the drug treatment program gained accsss to day care. And day care parents gained
access to drug treatment. The trade was mutually beneficial, as all good trades are. No money
changed hands. Other trades are of course possible; space for services (as in Florida's rebuilding
of schools destroyed by Hurricane Andrew where space for community service providers is part
of the new building design); equipment for services; or land for services (as in the case of an

agreement exchanging a day care center for a 99 year lease on Native American land).
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* Bartering is possible even at the state or federal level. But at the local level it can be a simple
answer to a complex problem. Organizational deals which could take years to hammer out in
. budget or legislative processes can be done in practice with a minimum of bureaucracy. Such
actions can also be the first step to other forms of working together for mutual benefit. In fact,
some of the best forms of collaboration fesemble simple markets where organizations bring

resources to the table and trade those resources for the benefit of their clieats and organizauons.
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. REFINANCING: FREEING FUNDS FOR REINVESTMENT

By refinancing we mean claiming open ended (i.e., not limited by federal appropriation) federal

funds to pay for services now financed entirely with state and local funds, freeing those funds

for reinvestment. Freed state and local funds can be rematched with federal funds when used for
federally eligible expenditures.' Refinancing efforts generally-make use of the remaining open
ended federal titles of the Social Security Act. The most important of these utles include: Title
[V-E Foster Care; Tide IV-A Emergency Assistance and Child Care: Title XIX Medicaid (in
states without voluntary caps adopted as part of waiver programs); Title [V-D Child Support
Enforcement; and Title XVI SST beneﬁts. In many cases, services or acivites can be funded

under more than one Titde. It is important © consider the best mix of federal claiming, and,

most importandy, the claiming approach which best supports service goals.

One of the grear dangers of refinancing work is the risk'that money produced by such efforts
will not be used to advance the reform agenda for families and children. Refinancing proceeds
usually take the form of state or local general fund revenue, which can be used for many
different purposes, not necessarily those related to reform. Refinancing work shouid result in
funds available for reinvestment ir improved or expanded family and children’s services.

Decisions about reinvestment must he made before weork on refinancing begins. Without some

way to protect the freed up money, it is likely that refinancing funds will return to the general
treasury to be used for whatever priorities appear on the state or local politcal agenda at the -
time. The best way to help assure that the procseds of reﬁnancfng 2o to good use is to recognize

the political nature of the budget process and use that process effectively. The single best way -

to be effective in these processes is to have a compelling vision of change which attracts

Some state and local accounting systems permit federal fund reimbursement o0 be received
directly as general fund revenue, in much the same way that fee payments or debt collection
amounts are treated. These amounts may then be rematched with federal funds when they are
used for federally eligible purposes. Alternatively, state and local accounting systems may
require that federal reimbursement be credited to the specific accounts which generated the
claim. In this case, an equal general fund amount can be freed, and these freed funds can be
rematched with federal funds when used for federally eligible purposes. In cases where the funds
freed by refinancing are federal block grant funds, it may be necessary to, first, exchange these
funds for general funds by transfer betwesn program budgets.
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political support and makes reinvestment in families and children a winning political act.
" In some states and communides, political leaders have established commitments, by executve
order or legislaton, to reinvest funds generated by refinancing. Some of the best examples of
formal reinvestment structures include the trust fund established by legisiation in Colorado for
reinvestment of Title IV-A refinancing funds and the community reinvestment process for federal
. administrative claims established in North Dakota. In other states, reinvestment commitments
have been established in the budget proéess itself (as in Jowa, Maryland, Missouri, and
Tennessee), or by contract (as in the éase of School Medicaid contracts in Missouri and New

Mexico).

The second essental refinancing caveat concems the need for up-front investment in
administrative capacity to assure that federal funds are properly claimed and not subject to later
audit disallowance. Federal program reguirements and claiming procedures can be complex and
"can create significant new workload. Some of the anticipated new revenue should be advanced
to build staff and systems capacity to adequately cover this workload. Where direc: service staff
are required to perform new administrative work, additional service positions should be created
at least to maintain existing service capacity. As a rule of thumb, five to ten percent of newly

anticipated revenues should be invested in this kind of infrastructure support.

Following are the major refinancing options under Titles IV-E, IV-A and XIX which can be used

to provide funding for reinvestment in family and children’s services.

A. Title IV-E Foster Care and Subsidized Adoption

Tite IV-E is the title of the Social Security Act which provides funding for foster care and
subsidized adoption. Title IV-E provides reimbursement for foster care maintenance costs (i.e.,
room and board and related costs) at the state's Medicaid matching rate, which varies betwesn
SO percent and 80 percent based on the state’s per capita income. Administrative COsts are
reimbursed by the Federal government for all states at SO percent. Training ciaims are

reimoursed at 75 percent.
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There are six basic strategies for increasing [V-E claims:

D

3)

4)

Increase the TV-E eligibility_rate. The most important element of [V-E claiming
i§ the percentage of children in out-of-home care who are [V-E eligible. Foster
care maintenance costs are reimbursed only for eligible children. And the IV-E
eligibility rate is also used to calculate the federal share of IV-E administrative
claims. A descripdon of [V-E eligibility requirements is beyond the scope of this
paper. The most important requirements specify that the child must have received
AFDC (or been eligible to receive AFDC) at the ume of placement or during the
preceding six months; and placement court orders must specify that placement is
in the best interest of the child, and that reasonable efforts have bezn made to
prevent placement. Most states have made significant progress in improving Title
[V-E eligibility rates. Achievable rates for most states exceed 60 percent. And
in high poverty areas, achievable rates may exceed 75 percent.

Increase TV-E administrative claims through better time studv coverage, better
claiming definitions. and improved cost ailocation methodology. Tide IV-E
administration covers.a wide range of activities‘including eligibility determination,
foster home recruitment, child placement and judicial processes, and case
management. In effect, [V-E administration covers all actvities in support of the
out-of-home placement system except face-to-face therapy. Time studies typically
find that 80 percent of child welfare worker activites can be classified as
administration under [V-E. Random statistical studies of worker ume are used to
capture these costs, and there are there are often ways to improve the functioning
of these systems and the way in which the resultant data is used to increase the
size of the claim. '

Expand IV-E coverage to the Juvenile Justice and Mental Health system,
including both service and administrative claims. Many children in out-of-home
care in the Juvenile Justice and Mental Health systems are potentially eligible for
Title [V-E. Establishing coverage for these children involves the same rules and
protections required for children in the Child Welfare system. However, IV-E
claims in these systems are limited by prohibitions on payment for placement in
public institutions, secure detention, and for-profit facilites.

Expand coverage of group and residential costs using a blended rate approach
which coordinates rate setting and cost coverage with Medicaid. Many of the
costs of group and residential care are potentially reimbursable under Tide IV-E,
Title XIX, or both. It is possibie to create a rate structure which takes advantage
of the optimum mix. of these funding streams, and increases net federal
reimbursement.
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3) Improve use of TV-E training funds (at 75% FFP) through university based
training or direct contracting for training services. Public universites may use
approved overhead and indirect costs as match.

6) Use enhanced matching rate funds for information_svstems development and
implementation. Seventy-five (75) percent matching funds are available for three
years (Federal Fiscal Years 1994 to 1996) for planning, development and
implementation of child welfare information systems. Subsequent operating costs
will be reimbursed at 5O percent. A number of states are using these funds to help
develop cross agency information systems which can provide the data and
manaement support nesded for family and children’s service. reform.

B. Title IV-A Emergency Assistance

Title IV-A of the Sociai Security Act provides states the option {0 eswblisii an emergency
assistance program for families with children. Federal reimbursement is provided for all states
at 50 percent. A growing number of states (including Alabama, Arkansas, California, Florda,
Michigan, Missouri, North Dakota, Tennesses, and others) have received approval for state
plans which define the emergency as "risk of out-of-home care.” Using this definition of
emergency, it is possible to receive reimbursement for many services provided over a 6t 12
month period to families and children in the Child Welfare, Juvenile Justice, and Mental Health
systems. There are important restrictions on the use of Tite IV-A funds which must be carefully
cbnsidered in any planned use of this fund source. Most importantly, emergency assistance may
be provided to a-family only once in any 12 month period. States with pre-exisung [V-A
emergency assistance programs must establish systems to avoid duplicate claims. (Michigan has
lead the way in solving this problem by using a computer match to identfy multiple claims for
the same family and submitting the higher service expense for [V-A reimbursement.) Title [V-A
is an individual entitlement benefit, and the state must have a clear audit trail back showing what
services are provided to specific eligible individuals. Title IV-A requires an income test, but
many states have used simpliﬁed procedures which test whether the family has sufficient cash
resources to pay' for the emergency response. With family preservation services, for example,

averaging about $4,000 per family, most families can be made eligible. Another important
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provision of Title IV-A is the requirement that benefits be available statewide. IV-A funding,

therefore, may not be suitable for sub-state pilots or demonstrations.

The three most important groups of progfams which can be refinanced through Tide IV-A are:

D

2)

3

Familv Preservation and related services. When family crises place children at
risk of out-of-home placement, it is possible to receive Title [V-A reimbursement
for a wide range of service responses to this emergencv. Many states have used
Title [V-A to support family preservation services designed to keep children
safely in their own homes and avoid placement where possible. Other services
which could be financed as part of the emergency response inciude assessment
and diagnostic services, domestc vioience services, respite care, and cash
assistance such as transitional housing assistance. Tide IV-A can be used in
conjunction with Medicaid and redeployment strategies to finance common
prevention services across systems. The best example of this is North Dakot
which is using its higher federal matching rate under Medicaid to pay for family
preservation services for Medicaid eligible families, and charges Tide IV-A for
family preservation costs for all other families. Savings from the out-or-home care
budget have been redeployed to help cover the non-iederal share.

Protective Services Investigation activity. If the definition of emergéncy is "risk
of out-of-home placement,” then the process of determining whether such a risk
exists becomes part of the eligibility process for Title [V-A. In most cases, this
determination is made by protective services workers, and a peruon of this
worker time may be claimed as IV-A administration. Other administrative claims
are also possible in any child serving system providing services under Title IV-A.

The first 6 to 12 months of foster care or shelter care placement. When placement
in out-of-home care cannot be prevented, the cost of the initial placement may be
partially financed with Title IV-A funds. Funding for such placements are not
subject to the same restrictions which limit placement reimbursement under Titles
[V-E and XIX. Where Title IV-A is used to fund out-ot-home care placements,
there will usually be some offsetting reductions in claims under Title IV-E.

At the time of this writing, a cap on Title [V-A emergency assistance is under consideration as

part of the financing plan for welfare reform.” While such a cap will produce relatively little

savings for the federal government it will, if enacted, serve to shut down what has become the

single most important source of federal support for family preservation services, ata time when
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the federal government is touting its (much smaller) support for family preservation under the

family preservaton and support provisions of OBRA 93.

C. Medicaid: An Overview

The Title XTX (Medicaid) program provides federal support for states’ health and rehabilitauve
services for low-income families and individuals. Although Title XIX is best known as a primary
health care program, it actually permits considerable discretion in the structure and coverage ot

state programs. Federal reimbursement is provided for direct service cOsts at rates which vary

by state from 50 percent to 80 percent based on state per capita income. Administrative COsts
(including training) are reimbursed for all suates at 50 percant.” One of the most important
components of Title XIX is the Early Periodic Screening Diagnosis and Treatment (EPSDT)
program. This program was significantly strengthened in 1989 when swates were required to
bring their screening rates up to 80 percent and provide needed services idenufied in the
screening process, whether or not such services were otherwise provided to Medicaid recipiénts
under the state’s plan. This change in federal law served to establish EPSDT as the single most
important health entitlement for poor children and created a powertul framework for covering
therapeutic services provided inside and outside the traditional health system. Medicaid is a
complex program, and it is beyond the scope of this paper (o summarize its provisions. The best

source of such information is the Medicaid Source Book published in January 1993 by the

Congressional Research Service.

The following sections outline some of the most important refinancing applicatons of Title XIX.

2Administrative activities which require the skills of a medical professional (e.g., public
health nurse) are reimbursed at 75 percent.
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D. Medicaid in_Child Welfare and Juvenile Justice

Many services in child weifare have definable therapeutic' components which can be made
eligible for Medicaid reimbursement. In addition, many activities within the Child Weifare and

Juvenile Justice systems qualify as Medicaid administrative activities. Major options include:

1) Case management claims using Targeted Case Management (as a service) or
EPSDT/Administrative case management as an administrative claim. These are
two, generally mutually exclusive, ways to capture funds for case management
activities under Medicaid. For states with FFP rates above 60 percent (28 states),
the higher reimbursement rate under the service claim approach may offset the
relatively easier implementation requirements for administrative claims, which are
reimbursed at 50 percent.

2) Continuum of Care claims: It is possible to use EPSDT or the Rehabilitation -
option under Title XIX to claim for costs of the therapeutic components of care.
across ‘the community-based care and out-of-home care’ service conunuum,
including:

a) Home and community-based services including such services as day
eatment and respite care services,

b) Therapeutic foster care,
c) Non-secure group care, and

d) Residential treatment.

E.  Medicaid in Health, Mental Healtﬁ. Mental Retardation, and Developmental
' Disability Services

These are the service systems in which Medicaid claiming strategies have been most thoroughly
developed by the states. In many cases, state and local governments have used existing Medicaid
service definitions and claiming procedures to generate federal claims for traditional health
services providéd in these systems. Federal waivers for home and community-based care have
been widely used for other services necessary to prevent institutionalization or allow return to

less expensive home and community care. Administrative claims have, generally been less well
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developed in these service areas, and represent an untapped refinancing potential in many states.
Under Medicaid administration, it is possible to claim for a wide range of heaith related
activites including outreach, public education, case management, and coordination funcdons in
addition to normal administrative overhead. Random time studies can be used to capture these

costs, at both the state and local level, in the same way that such processes are used.in the Child |

Welfare system.

Medicaid claiming potendal should be reviewed in the following service areas:

1) Public health services, inciuding services provided in public health clinics and
through other direct and contract public health programs.

2) Mental health services, including beth direct and contract services, and the costs
of out-of-home care for Medicaid eligible clieats in non-institutional settings.

3) Mental Retardation and Developmental Disability services, including such
services as respite care, and the costs of out-of-home care in non-institudonal
settings.

4) Individuals with Disabilities Education Act (IDEA) Part H services for infants and
toddlers, including services identfied in the Individualized Family Service Plans
for Medicaid eligible children.

F. Medicnia in the Schools

Medicaid can be used to refinance some existing costs of the education system, and provide
significant new resources for reinvestment in family and children’s services. Significant claims
are possible for therapeutic services provided by scﬁools to Medicaid eligible children. Claims
are also possible for EPSDT services and administrative activities when schools become partners
in the EPSDT program. There are a wide range of approaches to setting up Medicaid claiming
for schools. The best approaches use service definitions which are tailored to school 'settings
(under EPSDT or the Rehabilitation option), use capitated approaches wherever possible, and

generate full cost reimbursement. There are four primary areas for Medicaid claiming. The first
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three involve services prov1ded to Medicaid eligible ch1ldren The last covers administrative

activities in support of the EPSDT program.

1)

2)

3)

4)

Special Education Individualized Education Plan (IEP) related services. This
includes the most common of [EP services (such as occupational therapy, physical
therapy, and speech therapy) as well as the less common services (psychological
services, social work, transition services, etc.) Plans developed under an EPSDT
umbreila may allow any medically necessary service to be claimed.

EPSDT screening services. Schools can directly perform full or partial screens
or serve as sites for such screenings.

Other School based health services (such as health clinic services) or services
targeted to special populadons (such as day treatment services or services for
pregnant and parenting teens).

EPSDT Administration. A wide range of health education and support activites
can be claimed as Medicaid administration using a ume situdy to capture costs.
Activities include outreach, case planning and coordination and health education.
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0. RAISING REVENUE: GENERATING NEW FUNDI'NG TO SUPPORT FAMILIES
AND CHILDREN

The refinancing section above presents a very pardcular kind of revenue raising strategy: the use
of open-ended federal revenue to free up existing state and local funds. This is only one of many
revenue strategies which may be hamessed to support a reform agenda. Revenue stz'ategies range
from the tradidonal, though always dangerous, use of taxes to the non-traditional and sull
experimental use of bond authority for humah services capital investment. In additon to some
of the major revenue approaches discussed below, the grantsmanship marketplace provides
thousands of smaller public and private sources of funding for worthy and not so worthy ideas.
The following sections present thres broad sets of revenue strategies which should be considered

as part of any effort 1o develop a comprehensive program and financial plan.

A. New Federal Funding

We have already discussed new uses of existing block grant funds under redeployment, and the
creative use of existing open-ended federal ttles under refinancing. It does not happen often, but
there are occasionally new federal fund sources to consider. Two such sources are available as

a result of the passage of the Omnibus Budget Reconciliatdon Act (OBRA) of 1993:

1) Family Preservation and Family Support funds: For the first time, federal funds
are provided for the specific purpose of supporting family preservation and family
support services. The funds are a state entitlement, included in a new secton of
Title IV-B. Total funding under this section increases over five years from 360
million in Federal Fiscal Year (FFY) 1994 to $255 million in FFY 1998. In the
first year, states are required to conduct a broadly based planning process which
sets out five year goals for family preservation and family support, and identifies
how state and federal resources will be used to improve the overall system of
services for families and children. : :

2) Empowerment Zones and Enterprise Communities: These new funds present a
major opportunity to combine human service reform and economic development
work in local communities. Funds are provided to support 6 urban and 3 rural
Empowerment Zones and 65 urban and 30 rural Enterprise Communities.
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Empowerment Zone awards will provide $100 million over two years to urban
sites and $40 million to rural sites. The smaller: Enterprise Communiry awards
will provide grants of about $3 million plus a wide array of tax and other
benefits. :

B. State and Local Funding

Several approaches to increasing state and local revenue should be considered in any

comprehensive multi-year financing plan.

D

2)

Fair Share of Revenue Growth. Family and children’s services arguably have a
claim to total revenue growth at least equal to the swate or local growth rate in
general fund revenue. While the argument only works in years of revenue
increase. it can be argued that new spending for families and chiidren should be
equal to revenue growth net of inrlation. These are complex positions to artculate
but may represent the largest block of resources avaiiable for reform agendas over
the long term.

Taxes. There are, of course, a wide range of tax strategies, all of which are
politically risky. But taxes (partcularly special purpose iaxes) should not be left
out of the arsenal. Special purpose taxing districts for children have operated in
some Florida countes since the 1940’s. There has been more mixed success with
special purpose lotteries (the only known form of popular tax), with revenues
sometimes used to offset education formula funds or other base funding. Tax
check-offs-are used in many states allowing taxpayers (0 designate a portion of
their taxes for special purposes. They can produce a small but useful revenue
stream. If the agenda is sufficiently important and politically compelling, it may
even be possible to consider mainstream tax strategies. The point is that, while
tax approaches must be handled with care, they should not be ignored as part of
a potential financing plan. :
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C. Pri

vate Funding '

Private funding sources are often ignored in putting together public financing packages, but a

wide range of private sources can and should be considered. By private funding we mean any

funds which derive from a non-governmental source. As with other funding strategies, it is

essential that private funding approaches support and not drive program goals. Following are

some of the more important categories of private financial support:

1y

3

4)

5)

Third Party Collecdons: This includes everything from chiid support collecuons
to collecdons of health and other insurance benefits. If properly planned, revenue
will almost always exceed coilection costs and the net profit from such erforts can
be reinvested.

Fees: Where appropriate, fees can be charged to recover some or all of the cost
of service. Fees are commonly used in services for which there is a private
market, such as child care or personal care services. Fee revenue can be obtained
by increasing traditonal fees (including indexing to inflaton), or by considering
non-iraditional use of fees. :

Donations: Foundatons and businesses can provide important flexible funding
partcularly for leveraging other funding or gap filling purposes.

Volunteers: Volunteerism constitutes a form of non monetary donation which can
be an important financing tcol. Volunteers can be used to directly supplement the
worldorce, as in the case of outreach and educadon, or can provide services and
supports, not part of the paid service system such as mentoring, recreation or
peer counseling. '

Loans: If a sound case can be made for a retum on investment, then bond
financing or other forms of borrowing are theoretically possible. These are, of
course, fundamental approaches in business, and widely used in community and
economic development but relatively new to human services. It may be possible
to apply loan based financing to some of the out-of-home care or health service
investments discussed in the redeployment section above. It is also possible to use
revolving loan funds within the government budget structure to support the start
up costs of service enterprises (such as child care), or to test the concepts of
human service investment before seeking private financing.
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[V. RESTRUCTURING FINANCIAL SYSTEMS: USING FINANCIAL STRUCTURES
TO EFFECT CHANGE - .

Even the best reform stratégies may ultimately fail if financial systems and financial incentives
work against reform goals. An essendal part of any reform strategy is reform of the financial
system itself. Following is a basic list of structural changes which may be considered as part of

this process:

1) Seamless Services Design: Service structures should make financing (and federal
fund claiming) invisible to families and chiidren to the greatest extent possible.
Service systems should be designed to operate with a “front room," where
families are treated with respect, the needs of all members considered, and
services provided regardless of federal or state service categories. In the "back
room," the service agency should do everything possible to qualify tamilies and
children for different funding streams, and collect as much reimbursement as
possible to support the services for all families.

2) Funding Pools: Funding pools can provide the flexibility necessary for
communities to produce better results for less money; but only if the funding pool
provides new forms of accountability to replace the old categorical accountability
structures. At the bottom line, funding pools involve structuring a new "contract”
between the agencies providing funds and the communities using those funds. In
its best form, such a contract should represent a trade of new authority and
flexibility in the use of funds for new accountability for outcomes for families and
children.

3) Flexible dollars: Even without changing the whole system, it is possible to create
pockets of flexible funding which can be used to fill gaps in services. Such funds
are often an inexpensive way to make a categorical system more etfective. As
such, they remove the barriers to meeting families’ urique needs.

4) Incentives: Incentive promote change by rewarding gogd practuce. There are a
wide range of incentive structures possible from the casework level- (making it
easier to prevent foster care than it is to remove and place children outside the
home) to the systemic level (allowing local collaboratives to keep savings from
reduced placements). Ultimately systems must shift to providing incentives for
improving results for families and children.
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5) Trust Funds for families and children: Trust funds can provide a financial
sanctuary for an investment pool for families and children. Redeployment
investment schemes might actually be structured to repay trust fund "loans.”

6) Outcome (or Result) Based Budgeting: Major changes are needed in the budgeting
and decision making structures which frame the long term investment decisions
for families and children, and help hold us all accountable for outcomes for
families and childrer. Major elements of an outcome based budgeting structure
include a Family and Children’ Budget; a periodic consensus forecast of the
cost of continuing current policy; an analysis of prevention and non
prevention expenditures and a systematic assessment of investment options; a
multi-year budget process which derives spending priorites from an orderly
review of outcomes, indicators of outcome achievement, effective strategies which
change outcomes, and the resources necessary to put effective services and
supports in place.

CONCLUSION

This broad inventory of financing strategies is intended to support a systematic approach to
thinking about ways to pay for family and children’s services reform. Using the document
involves taking each element of an ambitious plan for change, and considering how each of the
four financing strategies discussed above may be used or adapted. By working systematically
through these optons, and using the process to explore non-traditional approaches, it may be
possible to craft a financing plan to support an ambitous programmatic agenda. Together, these
financing approaches could produce a significant portion of the investment funds necessary to
produce better outcomes for our families and children. And in the long run, improving outcomes
for families and children, by investing in preventon and support, and lowering the cost of

treating problems after they occur, may be the most important financing strategy of all.



Mark Pitsch
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Fighting Back

Joann Vileth

Other parents sought their own ways to counter a school
board taken over by the religious right. See Story, Page 32,

Approval of
Prop 187 Spurs
Suits, Protests

Most Education Groups
In Calif. Assail Measure

By Lynn Schnaiberg

Propusition 187, a controversial bailot
meusure that California voters made
law last wevk, has sparked a Hurry of law-
suits in state and federal courts and sent
students into the streets in protest.

Luwsuits have triggered court orders
that bar implementation of the new law.
which denies most social services to illegal
immigrants, including education in the
public schools.

Passage of the measure, dubbed “Save
Our State™ by propunents, was denounced
immediately by nearly every state educa-

Continued on Page 25

® Detroit passes $1.5 bitlion schoot bona. page 6.
® Many anti-tax measures celeated. page 17.

# Change anead in stata poiitics. palicy. page 17.
*G.0.P. uge nits state chiefs’ races. Dage 20.

¢ Repupiicans claim Texas state board. page 20.
® Scnool 1ssues fail in governars’ races. page 21.
® Feceral pauCanon leaders win, page 6.

2 New Volumes

Of Standards for
History Unveiled

By Karen Diegmuaeiler

wo new volumes of national standards

for history were unveiled last week,
presenting a sweeping view of the world
that few precollegiate students have likely
encountered before.

With intentionally little fanfare, the Na-

Center for History in the Schools at
the University of California at Los Angeles
released voluntary benchmarks in the
study of history for K4 students and world-
history standards for middle and high
school students. .

Until recently, the content-standards de-
velopers had planned to present their work
in Washington to Sheldon Hackney, the
chairman of the National Endowment for
the Humanities, one of the major benefac-
tors of the project.

But criticiam of the U.S. history stan-
dards for grades 5-12, which were released

month, and the ensuing flurry of media
coverage, led them to forfeit a celebration,
The arts and geography standards were re-
I with fanfare earlier this year, and a
ration is planned this week when ci-
standards are released. (See Education

eek, Nov. 2, 1994.)

The quiet release of the world-history

ment did not allow it to aveid crit-
Continued on Page 14
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Even as Whittle Falls on Hard Times,
Edison Model Leaves Wichita H opeful

Second in an occasional series.
By Mark Waish
Wichiza, Kan.

E ven as controversy swirls around the
Edison Project like tumbleweed in a
Kansas tornado, educational leaders here

are eager to give the private, for-profit
achool-reform effort a shot.

“It will be unfair to public education if we
don't get a chance to try it,” said Larry R.
Vaughn, the superintendent of the 48,000-
pupil Wichita school district.

The district made headlines last spring
when it becarme one of the first in the nation

10 sign a letter of intent to have the Edisoni
Project take over a few of its schuols, begin-{
ning in the fall of 1995, .

The Edison Project is one of several edu-’
cation-reform efforts that hope to create in
novative schools that can be replicated on
much larger scale. Many educators view
the “scaling up” of effective reform strate-
giesasone of the fundamental challengesin
umproving the nation's schools. (See Educa-
tion Week, Nov. 2, 1994.)

Wichita residents interviewed recently
said the community remains committed to
bringing in the Edison Project, but many
wonder whether it will actually happen.

The Edison Project. launched three
years ago by the media entrepreneur
Christopher Whittle. is now straining to
distance itself from the business troubles
of its founder. The project is seeking a ma-
Jor infusion of capital, perhaps as much as

Continued on Page 12
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Congress Likely
To Ponder Federal

Role in Education
By Mark Pitsch
rrvv—

he 104th Congresa will convene in Jan-
uary with Republican majorities in
bomdmmbemfurtheﬁmttimemwyean.

The historic realignment will radically al-
ter the prospects for education legislation and
may curtail the federal role in setting educa-
tion policy, which has taken on new impor-
tance under the Clinton Admunistration.

Indeed, Rep. Bill Goodling, R-Pa., who
18 in line to become the chairman of the
House Education and Labor Committee,
said last week that he will embark on a
comprehensive analysis of the federal role
and federal programs.

“There will be a major rethinking of what
our role should be, but I think the first thing
we should do is find out where we are and
what we have done,” said Mr. Goodling, a
20-year veteran of the House who has been
the ranking Republican on the education
panel since 1989.

“There certainly will be less involve-
ment from the federal government” under
a Republican-controlled Congress, said
Sen. James M. Jeffords, R-Vt., who will
likely chair the Senate Subcommittee on
Education, Arts, and Humanities.

Come January, Republicans will have 53

Continued on Page 31
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block grants or to limits on fed-
eral regulation of schouls.”
But the' transformation
Washington could go considerably
further than that, according to
Patty Sullivan, an education-pol-

{_I‘HE NEW MAJORITY

“EDUCATION AND THE G.0.P. .

icy analyst at the National Gover-
nors’ Association. .

She said state and federal law-

makers are discussing “devolu.

" or turning over to the states
services that federal programs
now provide, us well as the possi-
‘bility of swapping or splitting re-
sponsibilities.

Under such schemes, states
could assume burdens now car-
ried by some federal programs
while the federal government as-
sumes full responsibility in other
[ or they could agree that the
{ | government would finance
higher-education programs while
states pay for elementary and
secondary schools.

“If you taik about total devolu-
tion, that means no more Goals
2000, Ms. Sullivan said. referring
to the federal education-reform
law that President Clinton won
approval of last spring. “That's
going to be very much a part of
the discussion.”

“I don't know whe's going to de-

{federal education] programa
if states are offered a much better
® she added.

Decentralization

Congressional Republicans have
already promised to shrink the
size of the federal government,
consolidate some social-service
programs, and turn others over to
the states. They have enlisted
such Washington research and po-
litical organizations as the Her-
itage Foundation and Empower
America to develop proposals re-
lated to education. /See Education

Dec. 7, 1994.)

Rep. Bill Goodling, R-Pa., who is
slated to become the chairman of
the House Economic and Educa-
tional Opportunities Commit-
tee—formerly the Education and
Labor Committee—has pledged
to embark on a comprehensive re-
view of the federal role 1n educa-
tion. His Senate counterpart, Sen.
Nancy Landon Kassebaum, R-
Kan., is likely to do the same.

And at a recent conference, the
Republican Governors' Associa-
tion, now 30 members strong,
called on the incoming 104th Con-
gress to lift federal mandates,

i federal regulation, and enact
constitutional changes to enable
“states to become full partners
again in 8 dynamic federal system
premised on dual sovereignty.”

“Restoring balance in atate-fed-
eral relations,” reads a document
the G.0.P. governors approved, “is
perhaps the most important na-
tional reform that could be under-
‘aken by the 104th Congress.”

While their Democratic counter-

irts have not formally echoed

@ recommendations, they gener-

ly seem comfaortable with the

© e

in’

idea of greater decentralization
Vermont Gov. Howard Dean. a
Democrat, hosted a daylong hear-
iny last week on how to stream-
line programs to improve services

- for chuldren and families.

“The relationship [(between
atate and federal governments]
was already changing, and the
Congreas appears ready to push it
farther,” said a spokesman for the
Democratic Governors’ Associa-
tion. *I think most governors
would go along-with that.”

Clinton's ‘Reinvention’

In fact, the Clinton Administra-
tion—headed by a former Gover-
nor—has already made attempts
to.change state-federal relations,
most notably through its
“reinventing government” effort.
In addition to improving effi-
ciency, the effort is designed to
trim the federal bureaucracy, free
states and localities from regula-
tory burdens, and harmonize the
workings of the federal govern-
ment with states and localities.

And last week. Administration
officials reached an ugreement
with the state of Oregon to waive
federal regulations related to
some child-welfare programs. i See
story, page 22.)

President Clinton. in a spesch
to the Democratic Leadership
Council last week, said he was
open to reducing the powers of
the federal government.

“The Republicans say they want
to give more power back to the
states, more power back to the
cities,” he said. *Let's do it to-
gether. But don't vou walk away
from the fact that we started 1t,
and we intend to finish it, and we
want them to go with us.”

But while the “reiovention”
drive has gotten high marks from
some observers, they say Admin-
istration officials have failed to
win any from voters.

“The Admunistration, from the
very beginning, has had a pecu-

The Administration’s Goals
2000: Educate America Act, more-
over, is seen by some vbservers us
a federal program that provides
tremendous state-level authority.
The law includes a demonstration
program in which up o six states
are eligible to waive regulations
in several federal programs in ex-
change for greater accountability
from school districts.

Yet, in some states, policymak-
ers view the Administration’s pro-
gram aa an effort to give Wash-
ington a heavier hand in running
schools, citing provisions that call
on states to set content and per-
formance standards and set up a
process for developing model na-
tional standards. .

State Mandates

The trend toward grantung
‘school districts waivers from state
regulations only emphasizes how
restrictive and overly bureau-
cratic states have become. argues

Governor-elect George W. Bush of

Texas.'who has listed dereyulat-
iny schools as his top priority.

“Schools spend too much time
justifying what they are doing
and not envugh time doing it.”
said Karen Hughes. Mr. Bush's
communications director.

Mr. Bush has
“home-rule schouls,” an idea that
would atlow local voters and
school boards to put together their
own management plans and cur-
ricula if they agreed to abide by
state and federal laws und to meet
performance standards.

“The students’ needs, the text-
books, the hours, the class sizes
might be far different in the Rio
Grande Valley than in rural west
Texas or Dallas or Houston,” said
Ms. Hughes. “This was the point
that got the most emotional re-
sponse from voters—they know
that a vne-size-fits-all education
system has not worked.”

Most readings of November's
state-election results suggest that

'Donlld F. Kettl beileves the shift to less government Involvement

“Is going to accelerats.” James W. Guthrie hears “the rhetoric
around decentrailration,” but says “the reality Is not there.”

liar way of trampling on their
own applause lines,” said Mr.
Kettl, who has studied the federal
streamlining program, known as
the National Performance Review.
In education, the newly reau-
thorized Elementary and Sec-
ondary Education Act gives the
Secretary of Education broad au-
thority to waive certain regula-
tions, and allows grant-recipients
to consolidate administrative
funds and program applications.

the role of state education depart-
ments may move more toward
monitoring district performance
and away from drawing up
marching orders on how schools
will operate, according to Chris
Pipho, a state-policy expert for
the Education Commission-of the
States in Denver.

“This is coming, and it is coming
from so many ditferent sides,” Mr.
Pipho said. noting the prominence
of educativnal deregulation on the

chumpioned”

Paus Biunoys

a;.cnd.xs of new state school
chiefs, governors, state-board
members, and federal fawmakers.
This trend i3 alsv evidenced in
the growing popularity ol charter-
schoul laws, which allow local
groups to set up publicly financed
schools free of most regulations.
tSve related story, page 14.) -
“Peuple want to get the central
government out of their back-
yard, and they think they have
the ability to make decisions if
they are-given the chance,” said
Justin King, the executive direc-

" grams and devolving Juthunv.y
has outstripped the likelihood of
achieving these goals. Now that
the Republicuans have won power
based vun such themes. some

argue, they will find it a harder

job to make the ideas work.
“Restructuring sounds good be-
cause it doesn't cost anything, it
assumes more efficiency, and
promises a focus on resulta. but
there ure a lot of reasons why
campaign strategies don't get
translated into reality,” said Gor-
don M. Ambach, the executive di-

The pr of “h ule sch

1a”® hol

d elect George W. Bush,

left, but Gordon M. Ambach warns “there are a lot of reasons why
campaign strateglos don't get translated into reality.”

tor of the Michigan Association uf
School Boards.

While many school buard mem-
bers may not.be prepared to lead
a discussion ranging from suufing
to textbooks to teaching methods,
handing them more authority and
autonomy would spur better deci-
sivnmaking, Mr. King suggested.

“1 think they can be brought up
to it,” Mr. King said.

Secing Is Believing

Still. many observers are skepti-
cal about shifting significant new
authority to the local level.

They point out that few districts
have used existing opportunities
to assume greater control Dis-
tricts have not extensively tapped
waivers from state rules, they say,
and many educators appeur con-
tent to follow state prescriptions.

“Prior to the beginning of educa-
tion reform, you would hear a lot
of superintendents and teachers
saving that one of the reasons
things were so bad was that their
hands were tied,” remarked Terry
N. Whitney, a senior policy spe-
cialist for the National Confer-
ence of State Legislatures in‘Den.
ver, “But that is a lot of hot air”

But some officials who have
watched as local districts have re-
sisted offers of greater leeway
note that the political dynamic
has changed in recent years.

The National Association of
State Boards of Education, for in-
stance, is advising its membery to
become more aggressive in set-
ting policy directions for districts.

“This may really be when the
rubber meets the road,” said
Brenda Welburn, the executive
director of NASBE. *In this envi-
ronment, governors and legisla-
tures are going to do this if the
education departments or state
boards don't.”

Other observers say the political
currency of streamlining pro-

.

rector of the Council of Chief
State School Officers. .

In addition, he said, shifting
state vducaton departments to an
advisory function would likely re-
quire more employees and would
not diminish their importance, as

monitoring performance and ad-.-
vising local decisionmakers are ~

more demanding than checking
paperwork. And even if states
vastly expand the number of char-
ter schools, which enjoy the maxi-
mum amount of freedom, they will
remain a tiny slice of the nation’s
school system. Mr. Ambach said.
“The rhetoric around decentral-
ization, devoiution, and reinvent-
ing is intensifving, but the reality
is nut there,” argued James W.
Guthrie, the director of the
Peabody Education Policy Center
at  Vanderbilt University in
Nashville. *“When you punch into
legislators and state board mem-

bers, you tind they don't like to

give up decmonmakmg and they
like micromanaging.”

In short, many observers say
they will believe the latest cru-

sade tor federalism and local con-

trol is real when it is in place.
“It's like seeing a play for the
third time and vou know the
plot.,” said John F. Jennings, the.
chief education counsel to the
House Education and Labor Com-
mittee, who is retiring this month
after a long career on Capitol Hill.
“We've gone through this two
times before with (Presidents]

Nixon and Reagan. and the gover-,

nors start out very avidly for it.”

“But by the time the details of
the legislation are written, they
see there is less money with t.he
freedom,” he said.

“The American political syu!em
is remarkably moderating,” Mr.
Guthrie said. “This is going to be
a lot less drastic than its oppo-
nents fear and a lot less success-
ful than its proponents hope.”
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Elections Are
Likely To Spur
Shift in Power

Officials Seek To Rethink
The Roles of Government

By Mark Pitsch
and Lonnie Harp

3 the reconfigured Cungress and state
legislaturey prepare to convene next
month, many lawmakers and governors
are signaling an interest in rethinking the
roles of federal, state, and local govern-
ments. That sentiment could launch the

i THE NEW MAJORITY .

EDUCATION ANDTHE G.Q.P." " ;"

most dramatic power shift in decades.
Observers say the Republican victories
in the midterm elections have taid the
groundwork for a transtformation that
would curtail federal powers in favor of
state decisionmaking in a host of policy

reas, including education. At the same
‘ne. state G.0.P. leaders may speed up ex-

riments in transferring authonty from
state capitals to local governments.

The elections, in which the ¢.0.p. cap-
tured majorities in the House and the
Senate, took a majority of the governor-
ships, and made big gains in state legisla-
tures, “certainly accentuated a trend that
has been, perhaps, already under way,”
said Donald F. Kettl, a visiting scholar
with the Brookings Institution, a Wash-
ington think tank. “The feeling of having
less government and less federal nvoive-
ment is going to accelerate.”

On Capitol Hill, Mr. Kettl suggested,
such changes could lead to the consolida-
tion of some education programs into

Continued on Page 12

*Youchers a hot slate topic. page 14.
*Wallare 10ps federal agenda. page 18.
! *The new Congress crganizes, page 20.

Effort To Do the Right Thing Upsets

By Robert C. Johnston
Morgen. Ga.

fer Corkin Cherubini was elected the
superintendent of schools in Calhoun
County, Ga., two years ago, he set out to
dismantle a series of district practices that
he says amount to “education apartheid.”
They include a longstanding practice of
ouping kindergartners in a way that
tains some white-majority classrooms
e black-majority district, tracking by
ility beyinning in the 3rd grade, and
segregating cheerleading squads.
Mr. Cherubini, who taught high schoal

© s ey

Tatyana and Tony Hearns live with their ther, Eneida, In Tr

" Voices From
The City

Lautd Mo

NJ. Uke the

parents of thousands of other children In the clty, Ms. Hearns hopes her
youngsters can beat the odds against them and make something of their lives.
But she knows that to do 30, they need a good education. Four familles reflect
on their lives and thair involvement with the city’s schools. See Story, Page 25.

English in the 1,200-student distrct for 22
years, says he is doing the right thing. And
federal civil-rights officials whom he in-
vited to visit the district say that some of
the practices he is ending are not only un-
fair, but also illegal.

But reactions to his reforms have
reached emotional extremes in this rural
farming area, where white residents par-
ticularly resent his invitation to the civil-
rights investigators and the media atten-
tion that followed them to Calhoun
County.

I don't think anyone is more disliked
here than Dr. Cherubini,” said Richard

Ga. County

West, a white businessman and a former
member of the local school board. "At the
rate we're going, we'll be back to the 60's
with whites in private schools.”

A current school board member, Julian

-Holder, who is black, countered: “Some-

thing had to be done, and [Mr. Cherubini)
took action.” Mr. Hoider said the tracking
system consigned black students to less

challenging classes and low expectatons.
Black and white residents do agree on
one thing: The recent developments have
strained relations between the groups,
which had been largely genteel but distant.
Continued on Poge 13

Annenberg Set
'To Announce
Round of Gifts

L.A., Chicago To Get
Up To $50 Million

By Lynn Qlson and
Meg Sommerteld

Neurl_v a vear after he pledged to pro-
vide 3500 milliun to the nation's pub-
lic schuols, the philanthropist Walter H.
Annenbery is getting ready o announce
where a big portion ol that morey wall go.

Mr. Annenberg is expected to announce
in the next two weeks that ke will provide
up w 330 million cach to the Lus Angeles
and Chicago metropolitun areas. He muy
also pruvide us much as 330 million for
rural schouls.

In a4 White House ceremony last Decem-
ber. the retired publisher and diplomat
announced the tirst 3115 million in qifts
w three nauonal organizations—the Edu-
cation Commission uf the States, the New
American Schools Development Corpora-
tion. and the Annenberg Institute for
Schoul Reform, a group created a few
months earlier at Brown University. (See
Educativn Week, Jan. 12, 1994,

“I think it's slower than one might hope,
but given the complexity ot it, all of us are
very encouraged by how this is moving,”
Theodore R. Sizer. the president of the An-
nenberg [nstitute, said last week.

[n September, the Annenberg Founda-

Continued on Page 10

Charter Revoked *
The Los Angeles school board
*.has decided to pull the plug on > -
: one of the district's 10 charte!
" schools because of - .-
- mounting debts and S
mismanagemant.

S

Spreading the Word

A growing number of foundations, ™ ]
which traditionally have sought to..~
_Create innovative pilots, now see "
the need to play a more .
active role in “scaling
* Up”syccessful models.

-.Kan. System Upheld:
The Kansas Supreme Court has
designed to make the -

state’s school-finance -
* 8ystem more equitable, = -




IATOMM T WA L

FON

nel
' it

su-
ad

ler

il-

er
nt
id
Ip
1~

le.
2]
-
le

in

18
)W
le

to
1d
ly

Was:INGTON

NOVEMBER 16. 1994  EDUCATION WEEK 3 1

Faces on Education Committees To Re

Continued from Page 26

Democratic in'cumbent.s. many of
whom were financially backed by

| ELECTION _ "33

education groups, several law-
makers who have traditionally
supported education will return
for the 104th Congress.

Most notably, Masesachusetts
voters extended the 32-year Cap-
itol Hill career of Sen. Edward M.

Kennedy, a Democrat who had
trailed in early polls.

Republican W. Mitt Romney ar.
gued in part that the 62-year-old
liberal incumbent had been in
Washington too long. But Massa-
chusetts, a liberal stronghold. re-
tained Senator Kennedy by a 17-
point margin. .

“Senator Kennedy really per-
formed well in his debates: that
was probably the turning point.”
said Howard J. Gold, a professor of
government at Smith College in
Northampton, Mass.

Senator Kennedy will lose his’
chairmanship of the Labor and
Human Resources Committee,
probably to Sen. Nancy Landon
Kassebaum, R-Kan. Still, Mr.
Gold said his status within party
ranks may be enhanced by the losa
of 3o many Democrats,

Kildee Wins a Squeaker

Sen. James M. Jeffords, R-Vt.,
also faced a tight race, but will re-
turn—and will probably be the
chairman of the Education, Arta,
and Humanities Subcommittee.

Other races that had been
watched carefilly by aducation ad-
vocates were those of two senior
members of the House Labor and
Education Committee who were
considered vulnerable.

Returns from Michigan'a 9th

main Much the Same

Subcommittee and wil} likely re-
turn as its ranking minority
member.

Rep. Pat Williams, D-Mont..
won his statewide seat by seven
percentage points over Republi.

can challenger Cy Jamison, and
may take the ranking-Democrat
siot on the Postsecondary Edyca-
tion Sub ittee.

Two more junior members who
were considered vulnerable won
re-election by large margins: Rep.
Lynn Woolsey, D-Calif., and !
Eliot L. Engel, D-N.Y.

Congressional District see-aawed
for hours before Rep. Dale E. Kil-
dee, a Democrat, was pr d
a four-percentage-point winner
over Republican Meagan O'Neil.
Mr. Kildee was the chairman
of the House Elementary, Secon-
dary, and, Vocational Education

Realigned Cong.re's_.s Likely To Rethink -
Federal Role in Restructuring Schools

Continued from Page 1
members in the Senate and at
least 228 members in the House.
A few House seats were undecided
late last week.

In other power shifts on commit-
tees, Sen. Nancy Landon Kasse-
baum, R-Kan., is slated to chair

- the Senate Labor and Human Re-

sources Committee; Sen. Arlen
Specter, R-Pa., will likely become
the chairman of the Senate Appro-
priations Subcommuttee on Labor,
Health and Human Services, and
Education; and Rep. John Porter,
R-0l., will probably become the
chairman of the counterpart
House appropriations panel.
Such assignments are subject to
votes when the House and Senate
G.0.P. caucuses meet next month.
Prognosticators had long fore-
88€M G.0.P. gang in last week's mid-
term elections, but few had expect-

. ed the breadth of the Republican

victory. In the 103rd Congreas,
Democrats controlled both cham-
bers, with 56 members in the 100-
member Senate and 256 members
in the 435-member House.
‘“We've re-created politics in
Washington with this election.”
said Charles O. Jones. a visiting
scholar at the Brookings Institu-
tion, a Washington think tank.
Most notably, he said, the ex-
amination of federal programs
that Mr. Goodling suggested is
likely to occur in many areas.
Tied to that, Mr. Jones said, will
be internal reforms—revamping
the committee structure and ap-
plying federal laws to Congress it-
self, for example—that some Re-
publicans campaigned on.
President Clinton also was
elected on such a theme, he said,
but failed to carry through.
“That's a really big message
from this election.” Mr. Jones said.
Most policy implications, how-
ever, are unclear, he said.
“Following an election like this,
you can’t automatically say what’s
going to happen,” Mr. Jones said.
“All the connectors in policymaking
between the executive and Con-
gresa have come loose, and they
need to be plugged in again.”
Pledges of Cooperation

President Clinton took partial
blame for his party's losses; and

Aladmadsncawl aath Pancblinnae

“What [ think thev [the voters]
said is they still don't like what

- they see when they watch us

working here,” the President said
at a news conference. “They still
haven't felt the positive resuits of
things that have been done here
that they agree with when they
hear about them.”

Rep. Newt Gingrich, R-Ga., who
is expected to be the next Speaker of
the House, and Sen. Bob Dole, R-
Kan,, the likely Senate majority

‘leader, also pledged cooperation.

So did Administration officials,
who noted that the spate of educa-
tion bills passed over the last two
years all received some measure of
bipartisan support.

In addition, the Republicans
who are in line to chair education
panels are considered moderates.
(See related story, this page.;

But observers say Republicans
will likely attempt to advance
such controversial proposals as
programs allowing parents to use
public funding to pay private
school tuition and efforts to sup-
port privatization in schools.

Moreover, the social issues that
caused 30 much controversy during
consideration of education bills this
year—such as school prayer and
sex education—will likely surface
again with more force.

“The social issues are high-pro-
file things,” said Edward R. Kealy,
the director of federal relations for
the National School Boards Asso-
ciation, adding that Republicans
“Inay want to move them” early in
the session.

Indeed, The Washington Post re-
ported last week that Mr. Ging-
rich had pledged a House vote by
next July on a constitutional
amendment to allow voluntary
prayer in public schools.

. Shifting Tactics

While Democrats have for years
used the powers of the majority par-
ty to stifle such proposals procedur-
ally, the new political climate could
turn the tables and force them to
turn to weapons of the minority,
such as Senate filibusters. The Re-
publicans may also force Mr. Clin-
ton to veto education bills.

Many education advocates also
fear the realignment’s implications
for the budget process, as Republi-

cans have historically favored a
hicvk laval Al dalann i e a2

cuts in domestic spending.

However, Mr. Jeffords, who has
proposed adding 1 percent of the
federal budget annually to educa-
tion programs, said he would con-
tinue to push for increased educa-
tion spending—as long as the
programs withstand scrutiny.

“The question is: Are we serious
about Goals 20007 And if we're se-
rious about it,” the school-reform
strategy should receive sufficient
financial support, he said.

Mr. Goodling’s effort to raise
that sert of question would come
Jjust months after the enactment of
a series of bills—chiefly the Goals
2000: Educate America Act and
the Elementary and Secondary
Education Act, which reauthor-
izes most K-12 programs—that
were designed as catalysts for
standards-driven school reforms
at the state and local levels.

The Clinton Administration and
other proponenta see the bills as bi-
partisan efforts to make the federal

‘government a partner in reform.

But opponents—as weil as some
Republicans. who supported the
bills—eay the measures could lead
to the federal government’s usurp-
ing local control.

Mr. Goodling said he plansto re-
view education laws to insure that
state and local governments have
flexibility in how they spend fed-
eral money, that the laws do not
impose excessive federal man-
dates, and that they support high-
quality programs.

“You can be assured that we will
make very, very sure that [stan.
dards-setting provisions] are not
mandates,” said Mr. Goodling.

Mr. Goodling said he would also
like to revisit the Adminiatra-
tion’s direct-lending program, un-
der which the government makes
college loans directly to students
rather than through private lend-
ers, and Title I of the £.3.E.A.,
which includes a funding formula
Mr. Goodling is unhappy with.

“There’s going to be a heck of a
lot to do, and if we can improve
any of the lawa in any major
ways, that will be great,” said
Undersecretary of Education
Marshall S. Smith.

But if Congresa seeks to make
changes to the £.5.E.A. 30 soon
after reauthorization, Mr. Smith

1."you end up jerking around a
~n J s -

Tas aflmant tibiaats o d names

_ Senate Panels

Likely Committee Leaders

With the Repubiican takeover of the Senate and House in last weex's
midterm elections, education-related committees and subcommittees
will have new chairmen and ranking minonty membars in the 104th Gon-
gress. Though the positions will be determined when party caucuses
meet next month. the 'ist below shows the lawmakers with the most ,
seniority and thus the most iikely chance of assuming a chairmanship or
ranking membership. New rules for House Republicans will pravent
them from chairing more than one committee or subcommuttea.

Appropriations Subcommittes on Labor, Heaith and Human Services,
and Education

Chairman: Arien Specter, R-Pa.
Ranking member: Tom Harkin, D-lowa

Budget Commnm.o
Chairman: Pets V. Domenici, R-N.M.
Ranking member: Emest F. Hollings, D-S.C.

Labor and Human Resources Committee
Chairman: Nancy Landon Kassebaum, R-Kan.
Ranking member: Edward M. Kennedy, D-Mass.

Labor and Human Resources Subcommittee on Children, Famifies.
Drugs. and Alcohotism

Chairman: Daniei R. Coats. R-ind.

Ranking member: Christopher J. Dodd. D-Conn.

Labor and Human Resources Subcommittee on Education, Arts,
and Humanities

Chalrman: James M. Jaffords, R-VL

Renking member: Claiborme Pell, D-R..

Labor and Human Resources Subcommittee on Empioyment and
Productivity

Chairman: Strom Thurmond. R-S.C."

Ranking member: Paui Simon, DI,

Labor and Human Resources Subcommittes on Disability Poticy
Chairman: Orrin Hatch, R-Utah
Ranking member: Tom Harkin, D-lowa

House Panels

Appropriations Subcommittee on Labor. Health and Human Ser
and Education

Chalrman: John Porter, R-IT.

Ranking member: David R. Obey, D-Wis.

Budget Committee
Chairman: John R. Kasich, R-Ohio
Ranking member: Martin Olav Sabo, D-Minn.

Education and Labor Committee
Chairman: Bill Goodling, R-Pa.
Ranking member: Willlam L Clay, D-Mo.

Education and Labor Subcommittee on Elemantary, Secondary,
and Vocational Education

Chairman: Mr. Gdodling has senlority. but rules require a different
chairman,

Renidng member: Dale £. Kildes, D-Mich.

Education and Labor Subcommittes on Postsecondary Education
and Tralning :

Chairman: Tom Petr, R-Wis.

Ranking member: Pat Williams, D-Mont.

Education and Labor Subcommittee on Select Education and
Civil Rights .
Chairman: Cass Ballenger, R-N.C.

‘Aanking member: Major R. Owens, D-N.Y.
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parents tor ussistunce. Families access to
medical services has improved. And. the
project has been instrumental in address-
ing community probiems such us |
poverts. discrimination. housing dis-
placement. hunger. and homelessness,

The Rererral and Information Network
(R.ALN s a central component of the
Fisher-Fienberg program. Purents who
become part of the network receive H)
hours of training: 20 hours leurning how
to work with the’ various service agen-
cies, and 20 visiting families in the
community to provide assistance and
learn aboutconcerns. The RAINMAK-
ERS carn a smull ~stipend of 540 weekly
for eight hours ot work per week: most
volunteer additional hours. Many have
zotten jobs in the school as teacher’s
aides.

A core group of 40 of these parents
has also established a sigmiticunt
presence in the community. working
against the displacement of poor tamilies
and gaining support from housing
otticials und philanthropists to exstablish
more tow-rent housing. They have
arranged tor an on-<ite office tor Legal
Services of Greater Miami to advise
families on immigration. housing and
other lecal issues. And. they've tuken on
projects such as: eurning child-care
credentials und idenufyving sites tor
daycare tacilines: =etng up clothing and
food pantries: and establishing a job
bank.

The Healthy Learners’ consortium.
which meets monthly. brings parents.
program. school. and community
representatives together. Even parents
with limited English teel increasingty
empowered to voice their concerns. Ata
meeting earlter this year. tor example.
the agenda included a personal statement
by the vity’s mavor on the city’s commit-
ment to family values and community
care issues. and a reassurance that the
efforts being made by the project and the
parent RAINMAKERS were not going
unnoticed by the city. A school counse-
lor reported on the eftorts to tind space
in the community to locate portable
classrooms for daycare purposes:
representutives from the Absenteeism
Home Intervention team reported that
they were still making home visits bused
on school referrals und asked the
principal to make sure faculty referred
children to them as soon as they had
three consecutive absences: and there was
an update on the progress being made to

have a trattic light instabled on o busy
street thut the students cross each Jay,

Improved lines of communication and
sensitvity 1o the needs of purents have
continued to bring about chunges in the
wavs services are provided. Tania
Alameda points out that the idea of
services being “consumer-driven” was
not initially tamiliar to many of the

service agencies. She cites an examplé of

une service dgency that had proven to be
less ~ensitive to pardntal needs thun
intnably unticipated. Appointments were

often ~cheduled ina manner that re-
quired purents to spend most of the day
at the ageney. und statf members”

anons mity and fack of cultural aware-
ness created barriers tor the parents.
“When the issue wis raised a4t one of gur
public meztings of the consortium, the
agency was able to hear it As aresult.
they pravided cultural training tor their
emplovees. changed their appointments
svstem and zave their sttt members
numetags -

RAINMAKERS:
The Parents’ Perspective

enise Gomezand Teresd

Martiato huave heen actindg

participants in the Healthy
Learners” Project and the RAINMAK-
ERS program trom its inception. Both
have taken the required prepuarators
courses that allow them o work both
inside the school and in outreach
capucities throughout the communitye on
behalt ot other tamilies.

Denise Gomes. a single mother of two
giris. once coped with a school svstem
that provided no coordinated educattonal
or therupeutic help
for une of her
daughters. who has
speciul needs.
Now. through the
Healthy Learners’
Project. her
daughter gets all
the necessary
therapy and
speciul educaton
she requires. And
Gomez serves as
the coordinator tor
the R.ALLN.
Room. which
parent volunteers
useas homehase
for linking with
social service
agencies in town,

Teresa Murtiato
begun volunteering
at Fienbera-Fisher
Elementary School
when the oldest of

Teresa Martiaro, a
RAINMAKER parent says.
“This project has given
power to the Latino
communiry. Before. if u
landlord gave them an
eviction notice, the parents
didn't know their legal
rights. Now they don't get
mistreated. The authorities
hear us when we speak.”™

her ihree children was in Kindergarten:
she svanted tohe Slose o hime Today.

CsheTsan active conumunity feader on

housing issues. She is president of the
RAINMAKER Bourd. und has heen
appointed o the bourd ol directors of the
Miumi Beach Development Corporation
and a4 community heaith chinte. Martuato
is emploved full-time as a parent aide at
the Fienberg-Fisher Elementary School,
Upon moving to Miumi Beach. Gomes

" realized that she would have o learn

about the schools inorder to ensure thut

" her daughier’s needs
would be met. She
got involved with
the Heulthy Leurn-
ers” Project. "almaost
at the ground level”
soun after Fienberg-
Fisher received the
initial program
grant. She remem-
bers the mnitiul
meztings where
parents voicad their
fears and concerns.
She wus part of the
core group of
RAINMAKER
parents who
received the
required 40 hours of
training.

Gomez savs that
of her tirst tasks was
o go door-te-door
throughout the
neighborhood with a



questionnatre. getting parents” opinions
on how the community could be im-
proved. "Knowing what | went through
as u parent. | telt that if 1 could help just
one other parent. that would be enough.”
she savs now/in explaining why she
decided to-getinvolved in the project.

In her reterrul capacity, Gomez does
all the footwork tolink tumilies with the
area’s sovial services. including visiting
the agencies and letting them know the
tamilies” needs. She and the other
parents who volunteer in the R.ALN,
Room do intake interviews, muke mtial
assessments. help parents set vouls and
muke uppropriute reterrals for tamilies,
based on their needs. She believes that
the Healthy, Learners™ Project has heen
instrumental in breaking down some of
the barriers that exist for fumilies in the
community. “So many of the parents in
the areu have no lecal status: they den't
Know the lunguage: theyre afraid to get
help for their children. Thix program
helps them realize that theyre not
alone.”

She’s awure that the illegad status of
many families poses challenges for them,
and for the schools as well. "Thev're the
ones whose children don’t come to
school. whose children don't get to the
doctor or have <hoes. They may be living
at the poverty level. even with both
parents working. So they have 1o leave
their children alone: they think there's no
one o help them. or even to help their
children with homework. We try to help
them understand that whut we're doing
has nothing 1o do with immizration. If
we can et them [connected] 1o
the agencies that provide
assistance. it can alleviate stress
and frustration for many of
them.” :

The word "empowerment”
crops up trequently when Gomez
and Murtiate speak about the
benefits ot the Heulthy Learners’
Project. Murtiato points out that
the project addresses purents’
desires t be involved in their
children’s schools and 1o have
some sav about what huppens in
their community. I always felt
that they needed u voice—with
the legislature, with the Board of
Education—but the authorities
weren't paving attention. This ix
a poor community. and when
vou have no money. authorities
don’t listen. This project hus
given power to the Luatino
community. Betore. it u landlord
gave them an eviction notige. the

parents didn’t know their lecal rights.
Now they don’t get mistreated. The
authorities heur us when we speak.”

Murutato savs that the change in
attitudes hax resulted in better treatment
of parents and in the creation of new
programs to meet their needs. She names
the HeadStart program at Fienbery-
Fisher and the project’s Homework Club
as just two of the benetits that have been
realized since the Healthy Learners
Project began. Her own involvement in
the community and 4s 2 RAINMAKER
parent makes the Homework Club
especially advantageous, I don'talways
have time to check my own kidy”
homework. 2o they go there tor help:
about 130 kids participate and the
parents work closely with the teachers.™

Gomez savs that being involved as a
RAINMAKER hux boosted her self-
esteem. I Know [ count and can do
something to control my own lite.” she
savs. She befieves the communiy has
become friendlier. because parents now
huve the opportunity 1o get o know one
another Thevoalso realize there s u pluce
they cun go where they won't feel
belittled or teurtul of the authorities. =
like they know that there s support for
them.”

In describing her own sense off

- empowerment. Martiato mentions her

interest in housing 1ssues. Once threat-
ened with eviction from her apartment.
she was encouraged o tile o fawsuit
against the city to hichlight the crisis in
availability of atforduble housing.
Today. she is 4 recogmzed community

It's

“One of Denise Gomez’ first
tasks was to go door-to-door
throughout the neighborhood
with a questionnaire getting
parents’ opinions on how the
community could be improved.”

leader. with a great deal of knowledge on
the problems ot the schools. parks. and
housing developments. Until she began
working full-ume at the school, she was
being considered for an internship in the
Mayvor's office. Martiato ts currently

‘involved in discussions with the Housing

Authority o develop more fow-income
housing in the arca. It may tuke time.”
she savs. “hut they ‘re beginning to pay
attention.”

When asked what advice she would
aive to people plunning a new school-
linked community program. Denise
Gomez says she'd stress the importance
of creating un environment that mini-
mizes the awe parents teel tor the
schools. That awe often prevents them
from upproaching the schools with

. questions or concerns ubout their

children. An on-~ite program like the
Healthy Learners” Project can et parents
Know they re welcome and make the
schuols feel more uccessible. Gomez ulso
recognizes that schools mav immally teel
threatened by o prozram that encourages
parentul inyvolvement: programs must
muke sure o keep lines ol communica-
Hon vpen atevers step in the process, in
order 1o reussure the school thut the
progrum and the parents who cet
invoived are there 1o serve the needs of
the ~chool and its teuchers.

Teresu Martiuto. asked the sume
question. suvs that she’d encourage o
program to focus initizlly on enguging
the interest und participation ot those
purents who are ulready actively volun-
teering in the schools, She suguests a

fow-key approuch that doesn't
insist on purcntal involvement
because even if vou reassure
them that they have nothing w0
tear from the authorities, some
parents will be initially reluctant.
“Let them stay where thev are.”
suvs Martiato. “because eventu-
ally more parents ure going to
want to he involved than vou
anticipated.” ,

Both women ure convinced of
the value of Healthy Learners™.
In fact. Denise Gomez savs that
if she has to move 10 4 new area
when her daughter enters middle
school. she'll “implement o
[parent involvement] program
mysell.” And Teresa Martiato
suvs that u supportive program
like this can help preserve
families by alleviating some of
the stress of beiny poor. That,
she savs.is a stress that can
break tumilies upart.”



Harold A. Richman
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INTRODUCTION

The current. renewed interest in commuﬁily-huscd approuaches to sociul ret‘(frm_hus s.pu.wncd a
significant number of initiatives in recent years. While their pmg.runimulic focus varies--ranging from service
provision and coordination to housing and economic development o "comprehensive” development and
attempts at broad "systems reform”--they share some central gssunnplions about the possibilities for promoting
social chzmlge. the failure of categorical approaches to problem ._\'(Slving. and the nature of local communities
and their potential role in driving change.

Although in many cases government agencies and finances play a role in supporting these in.iliu[ivcs.
much of the uttivity is being spearheaded by private philunthropies and acted on by private and nonprotit
organizations and agencies.  Often. it has bheen priv.ulc foundations that have driven the conceptual
development and initial organization of these initiatives. including pulling together the participants at the local
level to guide program development and implementation. These participants. most often protessionals

_representing agencies and organizations in the private sector. tend 10 be organized in some way as a formal
goveming mechanism for cach initjulivc‘. Frequently, participants in this governing structure will also include
residents of the target area as well as some representatives of local government.

The purpose of this paper is to consider the nature of these emerging neighborhood governance
structures and to highlight some issues that we believe would benefit from further investigation. First. we will
briefly explore the assumptions and rationale for_neighb()rhood. governance that secem. in part, to drive these

“initiatives. Second. we will outline some central issues of concern regarding the relationship of neighborhood
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governance 10 existing governmental structures and mechanisms. Third. we will cxplore the intent. structure,
and operation of an illustrative set of current initiatives' neighborhood governance entities in light of these
issues. Finally. we will review the issues that we believe require further attention and make some
recommendations for further action.

ASSUMPTIONS AND RATIONALE FOR NEIGHBORHOOD GOVERNANCE

The rationale for promoting sociad change through local governance seems to stem from two, usually
connected. convictions. The first concemns a beliel in the centrality of the democratic process. While this
conviction is often expressed as an cthical imperative. arguments supporting it invariably stress its ultimate
pragmatism as well as its essential morality. At the center of this belief 1\ the notion that the design and
implementation of fair and etfective policies and programs must be informed by and developed with reference
to the concerns. needs. and priorities of the individuals und tamilies they will affect. This conviction stresses
the need tor the devolution of authority to the local tevel and the importance of the role of citizens in an active
. dcmml'rutic process.

The second conviction is essentially pragmatic. {tis the beliet that centralized. categorical approaches
to social change and service pr(.)visi()n have failed. uﬁd lthul a morc connected. coordinated. and responsive
approach is needed W promote long-term. sustainable change.
Democracy and local governance

Arguments for promoting social change through democratic. participatory means incorporate both

ethical and practical dimensions. Ethically, to incorporate citizen participation in policymaking and program
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delivery is to take seriously the rights'and responsibilities of ci‘lizens’to have some control over policies that
will have an impact on their lives (Barber 1984). Prdclicully. involving citizens in planning and implementing
practices that affect them prom()[-cs. better (i.e.. more connected. dirccled. and appreciated) policies. By better
calihrd[ing policies and programs to the needs and priorities of ¢itizens, such activity produces both more
competent programming and greater public confidence in the designer.s and providers of such programs
(Valelly 1993).

Such involvement is scen as most useful at the neighborhood level hecause of the mmmediacy und
accessibility of the local community in people’s lives. The neighborhood is seen as both the primary context
(beyond the houschold) for family life and a tocus of many informal relationships and activities. In addition.
itoften serves as the place of provision for many goods and services. and as the rct'créncc puint from which
access to others is detined. The neighborhood can thus be seen as a “mediating institution.” operating between
individuals and the structures and institutions of the larger socicty. Because of its ubiquity and proximity to
many of the activitics of daily life. the neighhorhood as mediating -inslitulinn is the place "within the formal
framework of democratic polity. . . that most people have, in the most exact sense. a political will" (Berger and
Neuhaus 1977, 42).

Within this neighborhood focus. then. the ethical dimension of the argument concerns a beliet in local
rights: the practical dimension includeés convictions regarding local knowledge and-local power.

Local rights. That individuals have the right to a meaningtul voice regarding issues that affect them
is a basic tenet of American democracy. Although the achievement of equality and freedom are often
frustrated. "democracy is the only political system which penmnits constant chungc and the freedom of
individual political action which it requires. . . . Hence it is the potential for freedom, eqﬁalily. Justice, security.

risk-sharing. and self-esteem. etcetera, rather than the actuality which legitimates American democracy”
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(Binder 1986. 7). This potential can only be realized quough respect for ;qu] support of individuuls-' ability
to make choigcs and take control of their own lives., and it is this hcliet'lthul forms the basis tor uccepting local
rights as 4 prerequisite for social action.

Local knowledge. The focus on local knowledge stems from the belief that local peopie understand
the necds. (.ll)pportunilies. priorities. and special dynamics at work in their neighborhood in ways that
professional nonresidents ul.templing o implement planned ch_uﬁgc do not. Even if the identification of needs
does not ditfer (service providers and employed mothers both recognizing the need tor ucccs.\'ihlc.child care.
for example). residents’ knowledge may provide important insight into how the prm:isil,n{ ol services should
be carried out. or where a certain t'ucilil_\-'-shnuld be placed. For exumple. Linda Burton (1991) describes the
link between drug-tratficking schedules and child care strategies ‘in one urhan neighborhood. Three distingt
shifts of drug activity dircctly determine the availability of public space to neighborhood families at different
times of day. and govern to this extent how children are cared for. Knowledge of such dynamics could
substantially intluence the planning and provision of services in the neighborhood.

Local power. The issuc of local power has at least two dimensions. The first concerns political
power. In this dimension the notions of knowledge and rights ..lrL organized into meaningtul political
channels.  Through the vote. through lobbying. through protest. through advisory councils. through
operational partnership. powcer-sharing. or outright control of the programs or institutions that influence
neighborhood life. representatives from the local citizenry press for action based on their knowledge.
perspectives, and priorities.

The second dimension is one of capaciry. IBy énguging in policy planning. local citizens further
develop the skills, experience. connections. and will to both plan and implement local policies. projects. and

programs. Under this assumption. local leadership is developed and the structure of opportunity is changed



DRAFT | S | : DRAFT

such that both local institutions and individuals are better able to perform on their own behalf. In this way,
local participatory structures can operate like Tocqueville's schools of democracy: “they put [liberty] within
‘the people’s reach: they teach people to appreciate its peacetul enjoyment and accustom them to make use of

~it" (Tocqueville 1988 [1966], 63).

Improving sérvicé delivery: c(mrdinﬁtiqn and connection

The second rationale for promoting social change through local govemance concems the limitations
of a centralized system of categorical responses to individual nccdslund the inability of such a system 1o respond
adequately to the interrelated sets of needs and circumstances of individuals and families.

Arguments regarding the shortcomings of a deficit-driven. prnhlem-oricmcd.lculcgoricul system of
service delivery arc legion (see. e.g.. Schorr 1988: Gardner 1989: Levitan, Mungum and Pines 1989: Edelman
and Radin 1990: Bruner 1991; C(‘)mrr{iltce tor Economic Development 1991).. In essence. these urgunicn[s
suggest that an atomistic approach to discrete problems has focused on symptoms rather than causes. and has
therefore been unable 1o promote sustatnable change.  The complexity. inaccessibility, and lack of
coordination among servicés has led to trustration on the part of individuals in need. and to U.]e perpetuation
of a client-provider system in which those sceking help are moved powerlessly through a labyrinth of
bureaucratic prerequisites and protocols. This is particularly true for families with multiple needs and limited

resources, circumstances that are often associated.' By tailing to address the interrelationships among needs

For example, one report suggests that while nearly 93 percent of middle class families face one
or fewer "obstacles to self-sufficiency" (Joblessness, poor education. poor housing, ill health, etc.). 81
percent of tamilies in poverty face two or more such obstacles. and over half face three or more (Levitan,
Mangum. and Pines 1989).
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and circumstances, c:ue_gon'cul approaches have failed to address systemic inadequacies or build.me'cupucity
amony individuals for addressing related needs and achieving broader goals. |

Attempts to address such fragmentation are not new. though there has P;cen an ongoing tension
between periodic etforts at coordinuliu.n and a de facto trend toward specialization (Halpern 1991). Often.
reform attempts -that seek to increuse coordination of slru[egic:\' tocus on the logul community--usually detined
4\ a town, village. or neighborhood within a larger city--us the unit of action. Sincc the late n_inclcicmhi
century, for cxample. settlement houses provided u range of services under a single roof in a number of urbuan
neighborhoods: the cur'ly'(wcnlicth century suw the rise of the community center movement (in which public
schools were targeted for development as neighborhood centers) and the "social unit” experiments (in which
ncighhorhouds were organized--block by block--to define needs and coordinate solutions): the 1960s
supported such community-based servicé coordination inil'iativcs as the Gray Arcas projects of the Ford
Foundation and the Johnson administration’s War on Poverty programs; and many Community Development
Corporations (CDCs) seek to provide housing, social services, and cconomic development activities within
geographically detfined neighborhoods (Miller 1981; Melvin 1987; Fisher 198 l Ford Foundauon 1964; Marris
and Rein 1982 [ 1967]; Ford Foundation 1973),

One reuson the local community (often. in puniculir. the neighborhood) is chosen as the unit of action
tor service coordination and other "comprehensive” strategies is because it is seen as the place where the needs
and circumstances of individual residents and families most clearly come together.  In programmatic terms, the
neighborhood is therefore viewed as the right locus for the contluence of categoricul programs and tunding
streums; the place where cutcgoricul programs and problems fit together (Chaskin 1994).

If lﬁe neighborhood or local community is. in fact, an appropriate unit of analysis and action for

coordinating services or focusing activitics toward "comprehensive” reform, the structure of any given
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neighborhood does not neccs;mily providc a clear mechunism 'for:promoling such activities. For the most
part. although neighborhoods may. through un(_)t'ﬁciul arrangements and the activities of  discrete
or.gunizu[i()ns. carry on a number of political functions (including the p.roducti(')n of collective or public
goods). neighborhoods arc not administrative units: they are "neither politically nor administratively
independent” (Crensonll983; Taub 1990). Itis for this reason that many of the current iniliutivcs sceking to
pr?)m()[c the coordination of servic'cs.()r the fostering ot'c<.>mprehensivclcl.lungc at the néighhorh(_md level tend
to seck out or (morc otten) crc;;lc a formal structure of governance at the local level. Guvcmuncc.. in this way.
is meant to provide a mechanism to promote and tacilitate citizen participation in planning and
decisionmaking. to connect such plunning to the systems and institutions that develop policy and provide
services, and to bring to bear in a morc cohesive way the various categorical funding streams necessary to tund
social programs and development activities. Governance structures are thus created to link “"communication.
information sharing. and planning functions . . . with more authoritative efforts to redirect financing and assess
system performance” (Center for the Study of Social Policy 1991).

GOVERNANCE AND GOVERNMENT: ISSUES OF CONCERN

While [he philosophiczhll underpinnings and practical rationale for the development of neighborhood
governance entities are clear. several is;ues regarding lhéir potential structure and operation within the context
of local government arc worth examining. Three issues seem particularly important: (1) the nature of the
relationship between neighborhood governance structures and local government; (2) the nature of

representation and issues of legitimacy and connection: and (3) the question of long-term viability.
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Nei.ghburh(md initiatives and neighborhood governance: r;)Ies and relutinﬁships

Part of the impetus behind the development of private. localized approaches to problem solving and
the dcvelopmempf neighborhood governance structures has been the perceived inability of government to
resolve particular pmble_r-ns. Thus, grassroots movements ut the local level are said to have emerged "becausc
of the failures of both representative democracy and governmentally mandated citizen participation to retlect
the nceds of low- and moderate-income people” (Periman 1978). and formal approaches to coordinating |
service delivery at the locul level is propellcd hoth by the often insignificant role municipal governments play
in service delivery and by the lu‘ck of governmental authortty ut the municipal level w bring categorical
funding streams together (Center for the Study of Sociul Policy 1991).

In fact. the roles that local governments play in the provision of public goods and services differ
tremendously across cities and regions.  Although municipal governments are generally responsible for basic
"housekeeping functions” such as sanitation. police and fire protection. and mass transportation, some may
also play arole in the delivery ot a broader array of services. including the management of health, welture. and
educational systems (Peterson 1981). Ditferences iq the division of labor and responsibility between states.
counties. and cities are further complicated by anincreasing tendency for governments to foster the
privatization of such activities through contracting with nonprofit service organizations. In addition to the
increased frugmentation such practices may cause. contracting may have serious implications tor the
accountability of government to its citizens with regard to program delivery, and for the ability of private
nonprofits to play a constructive advocacy role. Thus, because responsibility for service delivery is
increasingly based with private uger;cics. the link of accountability between citizens and government tor the
delivery of such services is ditfused. Further, as contracting arrangements increase. nonprofits become more

and morc a part of the government's social service system--dependent on it for revenue. destabilized by
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cuthacks. with an increasing exchange of personnel between the public and private sectors--and are less uhle'.
to pluy. arole as political advocates for chzmg‘e in'government policy and p'ruclicc (Rathgeb Smith 1993).

Neighborhood governance structures canthus be seen as attempuing to address these ambiguities and
discontinuities by providing additional or alternative mechanisms to guide planning and pmmm'c the
coordination and delivery of services and the implementation of other strategies at the local level. Yet the
nu.[ure of these structﬁrcs and their rel'utionshib to formal government n{uy he unclear.

At least four disLinc.t possibilities present themselves. First, neighhnrhnnd dovernance entities may
be developed us pural/é/ institutions to l()c.ul government. seeking to provide an alternative mechanism for
the development and provision of public voods and services currently the rcspdnsihilily of local government,
Second. neighborhood governance entitics may be developed as separare bur complementary institutions to
local government. operating independently but with the intent to plan for and prolvide goods and services that
arc beyond the purview of local government. Third. they might be developed us entities incorporated into
local government as formal extensions of municipal mechanisms of representation and action.  Fourth,
neighborhood governance may be developed in opposition to local governmeént. as an advocacy mechanism
to influence policymaking, resource allocation. and service delivery. Each of these general approuaches has

“implications for the likély etfectiveness. legitimacy, and long term viability of the governance entity being

developed.

Participation, legitimacy, and connection
Neighborhood govemance is attractive from one point of view because of its proximity to the pcople
to be affected by policy: the neighborhood offers the "possibility of face-to-face interaction. which lies at the

heart of the theory of participatory democracy" (Berry. Portney and Thomson 1993). How this participation
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is structured. however, will make a substantial difference in the degree to which such structures can be seen
as ¢onnected to and acting on behalf of Lhe_in.[er.csts of "the community."

TIssues of legilimacy un_d citizen participation have long been central to the development and-
implememuliun of community- and neighborhood-based initiatives. In the early part of the twentieth century.
for example, the snciul.uni[ cxperiment in-Cincinnati established representative councils in ncighhnrlm(_wds of
approximately 12.000 people. A Citizens Council. made up of.one representative from cach block in the
neighborhood. determined policy for the social unit. These representatives wclrc clected by the block-level

-organization (the "Council of Ncighbors™). thus providing representation on a block-by-block basis (Betten
and Austin 1977; Melvin [987).

In the 1960s. the Community Action Program (CAP), which began with a central tocus on the
coordination of services at the local level. quickly became t'ocuscd on the issue of citizen participation. losing
sight of its original intent almost entirely (Peterson and Greenstone., 1977). Participation in CAP took several
forms. Citizens sometimes acted as voling members of the local policymaking group. as advisors to such a

group. through direct social action (ranging from selt-help to participation in community corporations to
advocacy and protest). or through use of and employment in Program projects (Kramer 1969). These modes
ot'panicipu[i(vn provided for a range of representational etficacy and degrees ot power sharing. from essential
nonparticipation or "tokenism” (e.g.. by informing citizens of their rights and options without providing
channels for feedback) to modes of participation that lead to degrccs.of genuine citizen power through
partnership on joint policy boards. by delegating power, or through outright citizen control (Amstein 1969).
Recruitment strategies under the Community Action Program. however, while providing access and political
legitimacy to at least some previously unempowered target area residents, often "screened out the hard-core

poor and resulted in a ‘creaming’ process whereby previously affiliated residents with a strong ethnic
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- identification prcv;u'.led ina pseud(')dcm(-)crhlic system with very low accountability to an amorphous
electorate” (Kramer 1969. 261).

Bull the issue of legitimacy 'includcs both [hé qu'csltinn ()f adequatc representation and its auspice.
Municipalities. after ail. are representational democracies that gdvem by mzmdulc; determined through electoral
processes. Although representation of interests may well be uneven (lower income people and minorities often
voting less t'réqucmly and being underrepresented in g(‘.)vc'mmcnl) ;ulnj dit:t"crcnl parts nl'.Lhc s_v.\'tcnll may have
distinctive methods f(.)r decisionmaking and conflict resolution (from city council clccti(;xls to school bourd
caucuses to exceutive uppointment in departments of parks and sanitation. for example). municipal
government  may insist on its  status  as  the  tormally legitimized mechunism  tor c_ili'/_cn
reprc.‘s‘cmu[i()n. Thus. when Community Action Agcncic§ were organized by tederal mandate without the
inclusion or cooperation of local g()vcrmilcm (cliding the issue of local jurisdiction). CAP met with
tremendous resistance trom ci[y.govcmmcms (a5 well as the "hostility of existing agencies”). eventually
forcing a redetinition of the governance structure to diminish the role of citizens @d yield to the authority of
local government (Kravitz and Kolodner 1969; Kramer 1969: Morone 1990).

Recently. several cities have promoted neighborhood-based governance structures through variously
constructed systems ot neighborhood organizations connected to cach (.)thcr and to city hall. Neighborhood
representatives are clécled and serve principally to advise and ncéoliulﬁ on the allocation of fﬁnds and the

~ delivery of scrvices. and in many cases seem to have increased the influence of neighborhood associations in
informing the cities’ agendas (Berry. Portney. and Thomson 1993). Similarly. a planned project in Austin,
Texas will build a two-tiered govemance structure in which ncighbgrhood residents are to be elected by their
neighbors to serve on Neighborhood Development Committees. each of which will have jurisdiction over

resource allocation for its neighborhood. These residents can select representatives from the city. school, or

11
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sefvi@‘c sedors to scrve with them, and will in addition serve on a Coordinating Council along with public
_secior officials to set policy and allocate resources for projects that cross individual ne.ighbolr'h(,u_)d interests.
At bothlevels, residents will maintain a majority of the seats (Strategic Partnerships for thwl Revitalization
(n.d.]).

In"other instances. where citizen participation _wz.xs sought in an advisory (rather than a govemning)
capacity. citizé:n panels have been tormed by drawing a stratitied. fundom sample of residents o advise
policymakers on the viability of proposed prnjc.uls (Crosby. Kelly and Schaeter 1986: Kathiene and Martin
199 ).

Often. however. governance structures created at the neighborhood level address the need. for
neighborhood representation neither through electoral processes nor statistical sumpling. Instead. they rely
a great deal on existing C(I)mmunil_v-buscd and community-representing organizauons (CBOs and CROs).
which are believed 1o be embedded institutions with mechanisms for inclusion and communication that can
strcamline the representation of neighborhood interests. While this muay be the c¢ase. somctimes the
establishment of these organizations, rather than emerging as grassroots responses to local needs. were tostered
or stimulated by outside organizations (such as government and corporations) in need ot information. support.
or legiimation in the neighborhood (Taub et al. 1977). And regardless of their origins, in operation thcy often.
over time. succumb to the "iron law of oligarchy™ (Michels 1949 [19151]); they ure led by "local elites” who
are rarely elected and operate with few mechanisms of communication with or uccounlubility to the residents

at large (Cnaan 1991; Bolduc 1980). When seeking to include resident representation unaffiliated with these
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more formal indigenous structures (“grassroots” or "nontraditional” leaders). neighborhood governance

structures may rely more on self-selection. or on "descriptive representation” than on democratic means.”

Long-term viability
" The issuc of the Qiuhilily of neighborhood governance entitics over the long term stems both from
-quesli()ns about (hé nature of the relationship between such structures and local government and from concerns
regarding the nature of their representation. legitimacy. and connection to the nerghborhood. It seems clear
that. depending on how these relationships are developed. the establishment of ncighhnrhrmd.gnvc.rnuncc
structures may engender contlict or cooperation (or both. or neither) with the ancrnmcnl entities within
whose jurisdiction an initiative falls. with organizations currently operating indcpendently in the
neighborhood. and with the residents themselves. Over the long term, the ultimate success of such structures
may rely on the extent to which they (or what they leave behind) can foster cooperation with other
organizations and the municipal. county, ‘and state governmental units from which they ultimutely must draw
both jurisdiction and funds.
While many neighborhood-based initiatives are clearly conceived as long-term endeavors seeking
sustainable. systemic change, th precise nature of this change and uppropn’u[é mc;‘hanisms to be put in place
to ensurc sustainability are often initially unspecified. underconsidered: or meant to be tested over time.

developmentally. Again. several possibilities present themselves. Governance structures may. for cxample,

* Descriptive representation is described by Jenkins (1987) as a principle of leadership selection
whereby "leaders proportionately correspond to certain demographic characteristics” of the neighborhood.
Although he discusses models of representation within nonprofit organizational structures and not within
neighborhood governance structures that may incorporate the participation of several such organizations.
the notion of descriptive representation may hold true both for the leadership of formal neighborhood
organizations (ct. Cnaan 1991) and for unaffiliated residents recruited to serve on ncighhorhood
governance entities. ' '

13
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be temporary tools to toster «ind improve institutional collaboration among CBOs. service pr()vidc.rs. and
governmental agencies. and to promote responsiveness between Lhc;c cntities and the ncighh(.)rhoods in which
they work. Where this 1s the case, the outcome may be [hc.crcution of a sct of strengthened instituti(',ﬁs_ and
sustainable rclu_LionShips rather than a new local institution with formal responsibility for such coordination.
Wherce successtul. the long-term viu.bilily in this model will likcly be vested in a strong vOlunlury scctor
working collaboratively and now better connected to (_uhd Ulerét:()rc more intluential with) lh_c formal
structures of power.

Neighborhood governance structures might also be concetved as pilot structures, ultimately to he
incorporated into the tormal structure of Tocal government. Here the goal may he to create u layer of
accountability below that currently provided by the structure of representative government in a given city. and
to connect that layer of govemance permanently to the processcs ot policy definition and resource allocation.
Long-term viability in this model 1s based on the direct incorporation of locul governance to the formal
processes ol covernmental decisionmaking.

A third possibility is for neighborhood governance entities to stand as separate. tormal structures of
representation and action.  Such structures may operate as complementary or in opposition. to local
government. In either case. the long-term viability of such structures (again, where successtul) will most
likely be vested in their perceived legitimacy as representatives of a constituency. which may include both.
neighborhood residents and neighborhood serving organizations. and/or in their proven capacity to eftect
change.

To better understand these 1ssues. we turn now to a brief examination of the field.
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NEIGHBORHOOD GOVERNANCE IN PRACTICE

Many current, community-based initiatives share the belict that neither grassroots approaches nor
govermnment and private sector “systems reform” will, in isolation of the other, adequately enhance the social,
economic. and physical development of communities. Instead, these initiatives seck to strengthen

n;ighhnrhmds by linking "top down" and "hottem up” approaches: lhé_v attempt o build on ncighh(»rhnud
strengths and participation th.ugh the establishment ot neighborhood govemance entitics while simultancously
attempting to make government more responsive to these entities.  This desire to converge bottom up und top
down approaches intluences both the inrent of the neighborhood governance entities (i.c.. their mi.fsinn. roles:
and responsibilities) and their structure (i.c.. who will participate and how they arc selected). The different
structures and intents of these governance entities. in.turn, result in varying relations with local government.
including the extent to which government "transfers” certain responsibilities to these governance entitics.

We sclected tor review five "comprehensive” initiatives that have been operating tor at least three
years. While no five inttiatives can be strictly representative of the ticld as a whole. we believe those L.:hl)SCﬂ
10 be particularly illustrative of the stratcgies and issues we seek to explore. Because they are comprehensive--
seeking to address social. economic. and physical conditions together in a neighborhood--they will likely

/
encounter the issues concerning governance, participation. and systems reform that might be encountered in
programs more narowly defined. In addition. these initiatives, taken together, represent a broad range in the
nature. breadth, and continuance of government involvement with the neighborhood governance entities--from

government sponsorship of these entities, to partnership with them, to maintaining some form of

representation on them. to no formal involvement at all.
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At one end of the spectrumn of government involvement is the Neighborhood-Based Alliance (NBA).
which is a product of state g(')vernmem legistution. NBA operates in 27 sites Lhroughoﬁl the State n.t"Ncw
York. At the other end of the spectrum is the Dudley Sllrccl Neighborhood Initiative (DSNT). a singlé-:\'ilc
initiative operating in Roxbury. Massachusetts. Currently, DSNI has no formal government involvement in
their operations.  Betwcen these two initiatives rest three others with varying levels of government
respdnsihility. 'Communify Building in Partnership. Inc. (:CEP). 4 single-site initiative in Maryland. results
from a partnership between the Enterprise Foundation. the Bull.imurc City government. and representatives
trom the Sandtown-Winchester neighborhood who were mitiully selected by the Mayor of Baltimore. Avenda
for Children Tomorrow (ACT). with five sites in New York City. cncourages but does not require the
participation of local government agencics on the neighborhood governance entitics.  In addition to the
ﬁn;u.n:iul support ACT receives from the Tides Foundation. it receives in-kind support trom the New York City
Mayor's office. and high-level city otficials siton ACT's Oversight Committee. Finally. the Neighborhood
Fumily Initiative (NFI). sponsored by the Ford Foundation and administered through the community
foundations in Detroit. Hartford. Memphis and Milwaukee. involves local government representatives on cuch
of the neighborhood colluboratives. but does not specity the nature of their role nor the level ol their
involvement.

Our review of these initiativey’ neighborhood govemance entities focused on three elements: (1) their
mission. rolcs.'and responsibilitics: (2) their organizational structure. membership. and operations; and (3)

their projected long-term development.
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Mission, roles, aﬁd responsibilities of neighborhood guvérnance entiti‘es

While the govc.mzmcc structures created under all these initiatives have been conceived of as
mechanisms to promote sustainable. systemic change. the iptenl and responsibilities of ihc-neighhnrhood
governance entities differ somewhat across initiatives. Much of the difference results from the n;.nurc ot the

- relationship between the sovernance entities and government anticipated by the iniliulivc-s. both in the short-

and long-term.

Planning. The principal responsibility of most neighborhood governance entities has been to develop
a focused plan that defines strategic approaches to meeting the needs of the neighborhood and attempts to
overcome the barriers of fragmented and categorical funding streams and service delivery practices. Planning
generally has involved two tasks: (1) a n‘ecd.\' assexsment. identitying and prioritizing the issues and concerns
most immediate to the ncighborhnod. and (2) a capacity assessment. identitving available strengths and
resources. Under some iniliulivcs. the sponsor hus cstablisl.lcd certain particular requirements of the plan. For
example. the Neighborhood Advisory Councils under NBA must ensure. as an initial step. the provision of
one of two "core services” in the ncighﬁ‘whond. either crisis intervention or case management.

Once developed. the plans serve as guiding documents. in essence laying out the primary objectives

of the neighborhood governance entity and its supporting strate

I~

gies. The plans (generally covering a one- to

tive-year time-period) have consumed the majority of the neighborhood governance entities' energy and time

.during its first couple of years-ot" operation. and will cominue‘ to be revised beyond the defined "planning
stage.

Coordinating, To facilitate the realization of its plan’s primary objectives. neighborhood governance

entities typically are charged with the responsibility to coordinate the efforts of appropriate service institutions

and organizations. Many times this involves identifying opportunities for cooperation and collaboration
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among participating members of the governance entity itself. as well as catalyzing important organizations.
and institutions, both yviLhin and outside the. cnm.muni'ly. who- may not be direct participants. The
responsibility of coordination does not necessarily inv.olve Lhé allocation of funds by the. neiglihorhond
governance entities to implemenling organizations; for the most pm they serve as a brokers tor organizations
~and institutions 0 more c.t'fé:ctifvcly and efficiently access existing funding.

Implementing projects and programs. Generally, the neighhorhood govermnance entities are not |
intended 1o becomne direet providers of services or producers ol goods to neighborhood residents through the
implementing of projects and/or programs.  More commonly. they "incubate” projects and programs.
developing and often managing their initial implementation. In the long-term. however, this responsibility
is n‘f[cﬁ trunsferred 1o an existing or a newly created organization formally structured to continue the
implementation and operation over time. Community Building in Partnership. tor exampie. initiated a
corporation to manage the neighborhoods™ housing and physical development. but this corporation now
operates independently. with its own board of directors. statt. and l‘uqding. In the Neighborhood und Family
[n.i[ia[ivc. three models are developing across sites. The first model posits the neighborhood collaborative as hoth
a generator and (at least in the short term) coordinator of development strategies. but not s an implementing
body directly. Here. the collaborative spins off particular sets of implementation activities to newly formed
organizations and coalitions of organizations, on the bourdslof which the collaborative maintains a significant
voting presence. In the second model. the collaborative itself is to implement projects under its own aegis (one
has incorporated as a nonprofit CBO to accomplish this), though often acting in partnership with other
institutions and organizations. The third model sees the collaborative as a facilitator and granumaker. funding
existing organizations to implemerft colluborzﬁive-designcd or approved projects and encouraging cooperation

among them.
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Allocating Resources. Whereas planning and coordihul?ng hy n'cighb(-)rhood glovcfnuncc entitics may
serve to better utilize and leverage the allocation of tunds fr.nm private philanthropies and government. giving
them lhe. pbwer to allocate such resources transfers an important responsibility of these inslilu[ions. to the
neighhnrhood level. Typically ufnong the initiatives reviewed. funding received hy the neighborhood
governance entitics from private foundations was non-categorical and could be allocated in support of
prbgfums :md‘lbrnjecls de[ermincd by‘thc g()-vcmuncc crﬂily. However. fundihg from gm-/crm.hcm tor
allocation by the ne.ighh()rhood governance entitics remained categorical.  For example. under the
Neighborhood-Based Alliance. lwcmy.-t'()ur .\'[utc.ugcn'cic.\' channel categorical I'unds to the state’s Depanment
Qt' Social Services. who signs a contract with and transfers the money to the lead agenty representing the
Neighborhood Advisory Councils. The contract details the purposes of the funding and csluhlishcs.
performance standards. The NAC. in consultation with the lead agency. then subcontracts o other
organizations and institutions in the neighborhood to conduct the needed programs and projects. The NACs
role then is to use its understunding and knowlédgc of the neighborhood to better direct and coordinate
categorical state agency funding. In the absence of the NAC.\', state agencies would have individually
continued 10 fund vrganizations within the neighborhood through the standard request for proposal process.

Organizing. Initiatives reviewed gencrally desired to be inclusive and most thercfore encouraged
neighborhood governance entities to implement some form of organizing. particularly in relation o involving
neighborhood residents. Some neighborhood governance entities employ formal organizing tactics. The
Dudley SLree_l Neighborhood Initiative, for example, has a staff member whose responsibility it is to organize.
and Agenda for Children Tomorrow has begun working with institutions whose mission it is to organize. such

as ACORN. For the most part, however, organizing neighborhood residents is not a principal responsibility
i
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of.\".ov'emance enuties, and neighborhood outreach is often limited to mobilizing residents to attend meetings
Qr activities. or sharing information through newsletters or flyers.

Advising and advocuéy. Because of the involvement of government at some level under all but one
of the initiatives reviewed, the neighborhood governance entities tend to maintain mo;c of an advisory than
an advocacy stance toward government. For example, the ncigliborhm‘)d govcmunlcc entities under Agenda
t'or.ClhildrenlTomorruw work closely with ACT staff. who ire housed in.thc Mayor's oftice. Through mc.‘\'e
interactions. ACT staff become’ informed of netghborhood concerns und needs. and they in urn attempt to
work with city agencies to promote change within government.  The neighborhood governance entities,
however, dolnol advocate for this change. Among the initiatives reviewed, only DSNIL in which local
government has no formal role in the initiative. plays a more traditional advocacy role in relation to local

government.

The Structure of the Neighborhood Organizations

The universe of participants involved in these initiatives includes some combination of neighborhood
residents, representatives of neighborhood orguni'/_alior_ls and institutions. funders, and representatives of local
government. [nitiatives have sought to structure the ncigﬁhorhood governance entities to bring together,
around the same table, a range of these participants in the hope of using their ditferent experiences, fields of
expertise. and access to resources to break down categorical thinking and bring to bear assets within and
beyond the neighborhood. The nuture of the representation and participation of 'lhcse various participants.
however, differs across (and sometimes within) initiatives. as does their influence on the operations of the

governance entities.
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'Represenﬂlti()n and Participatinn. To understand the nature of representation and participation of
various participants.in the initiatives reviewed, .lwo components of the neighborhood governance entitics were
examined: (1) the cohposition of mcmbership: and (2) the process of selection. _

Membership. In dcﬁning the compnsi(i{)n of the neighborhood govermnance cnlity.. some initiatives
huv; pursued a more formal approach than others. For example. the three partners. involved in the
development o‘f C()mmunil_v. Bui'ldir;g in Partnership (the Enterprise Foundation. the Bu'l[imnrc City
government, und reprcscnl;nivcslut' the S_;uulmwn-Winchcs[cr neighborhood) agreed to an cleven-member
board with neighborhood representatives occupying six of those seats. local government representatives
occupying four scats, and with one scat reserved tor the Enterprise Foundation. Similariy. the Dudley Street
Netrghborhood Initiative has defined the membership to its board of directors. The Riley Foundation. the
principal spnnsuf of DSNI initially recommended the composition of the bourd. but residents approved an
alternative bouard with greater resident panticipation. Currently. the board consists ot"ll community residents
(with cqual representation from the neighborhoods” tfour ethnic/racial groups) and representatives from the
following organizations and institutions: tive nonprotit agencies trom health and human services fields; two
community development corporations: two small businesses; two members from the broader business
community: two religious community members; unci two other members determined by the hou'rd. The board
has allocated a seat each for a local government un;l a state g()vemmclm representative. but they have remained
unoccupied.

Other initatives have exercised less control in defining the compnsiiiun of the neighborhood
govermnance entities. offering general principles instcad of blueprints. The composition of the neighborhood
collaboratives under the Neighborhood and Family Initiative. for example. is gutded by the Ford Foundation’s

charge to "bring together low-income neighborhood leaders and representatives of the public and private
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sectors.” Membership for the collaboratives was guided by a simple matrix outlining three representational
categories: (1) low-income residents ("grassroots leaders™): (2) neighborhood professionals and cnueprencufs '
("bridge people”); and (3). representatives from public- and private-sector organizations beyond the
néighhnrhond ("movers and shuke.ré"). Similarly. the neighborhood governance entitics under Agclndu for
Children Tomorrow are encouraged to include residents. nonprofits, business. and local government
representatives. bu[. the composition remains open for: neighborhood interpretation.  Finally, ‘whilc NBA
requires that a// members of Neighborhood Advisory Councils be “trom the neighborhood.” it does not detine
the details of that composition nor the criterig for neighborhood membership. : .

Process. The process of selecting participants for the neighborhood governance entities also has
di-t'fércd across initiatives. with some initatives choosing to implement 4 more tormal process than others,
The initial eleven member board of CBP. tor example. was appointed by the mayor ot Baltimore. This bourd
has been charged with selecting up to ten additional members with two stipulations: (1) residents must
' mﬁimuin amyjority on the board. and (2) the majority of the bourd must he mayoral appointecs. In NFI. cucll.
local community founduli(;n was granted the authority to select the membership of the neighborhood governance
entitics in accordance with the guiding principles regarding composition. Membership recruitment was performed
initially through un iterative interviewing process. with individuu]..x' interviewed referring other possible members
to NFI staff. Ongoing membership recruitment is now the responsibility of the colluboratives themselves, but
much the same methods are used. DSNI. on the other hand. has adopted a more democratic process to its
governance formation: board members arc elected to two-year terms by the membership. with membership
being open to any neighborhood resident for an annual tee of one dolar.

Other initiatives have been inclined to "allow the neighborhoods” to determine the form of their

govemance entitics. The Neighborhood-Based Alliance. for example. circulates a request for proposals and
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asks neighborhoods to form their own coalitions in response.. These coalitions cither build n.n cxiSling
relations between neighborhood agencies or are new agency alliances developed around the initiative. NBA's
oversight committee of representatives from twenty-four state agencies must approve the proposed coalition,
which then decides how to form the goveming cntity. the Ncighbnrhdod Advisory Council (NAC). Some have
chosen to have lead agencies appoint or select members. while others h_u\;c members clect representatives to
the NAC.. Similar to NBA. ACT asks coalitions within neighlu)rlu_mds"lo respond to the initiative., ltixlncs not,
however. require the formation ot an official governance entity.

OperutinnS. Whether or not they are rc;.'ognized as such. the neighborhood covernance entities under
the initiatives reviewed typically tunctioned like boards of dircctors.  The full mémhcrship meets
approximu[ely‘<>ﬁcc amonth to set policy. and committees established w0 develop and guide particular policies
meet more often. Committees generally involve the participation of governance members. and often include
other neighborhood representatives (e.g.. residents. business owners) and representatives trom outside the
neighborhood (e.g.. service providers, government ugcncicsj that do not sit on the formal governance hoard.
In this way. committees hecome a mechanism for expanding involvement in the activities of the neighborhood
g(_;vem;ulce entity to many ditferent participants, and to increase access to ditfering resources.

Because members of the neighborhood governance entitics and their respective committees arc for
the most part volunteers. statt hired by the initiatives tend to he the principal agents dedicated to carrying out
the governance entities' plans. 'i'hc size and roles of the f)uid statf varies across the initiatives. CBP. for
example, has a stattf of approximately thirty-five people. while DSNT has one consisting of about seven. Under
NFI, NBA. and ACT. much of the responsibility in directing and implememiﬁg plans résts with u single person
identified as the project dircctor, local consultant. or local planner. respectively. This person may in some

instances be supported by minimal additional staft, such as an administrative assistant or outreach coordinator,

[0
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or with paid consultants. Where possible. statf hiring occurs from within the neighborhood. but in most

instances statf are professionals from outside the neighborhood who need to operate as a bridge between the

neighborheod, the professionals from the private sector, and local government,
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The L()ng-Term\Dev.el()pm_ent of INeighb()rh(md Guvérnanc_e Entitie§

The planned. long-term development of the neighborhood governance entities under the tive initiatives
rc,vielwcd ditfers signiﬁcumly.. Community Building in 'i”unncrsh.ip and the Dudley Sureet Ncighh&l)rhood
Initiative. the two single-site initiatives, hz.xve t'nlrmulized their governance entities as 501(¢)(3) organizations. and
authnrized them to take an active, ongoing role in developing the neighborhood ca.xpucily o provide for the
neL‘c:\'.\'ury services. Under both iniliuli\;cs. the neighborhood govemnance entity has hccﬁ charged with plunning.
coordinating, implcmcmin-g. and allocating resources. with DSNI placing a greater emphasis on organizing and
advbculing as well. In the long term. CBP sces the partnership reflected in the neighborhood governance entity |
continuing. As capacity is built within the Sundtown-Winchester netghborhood. the g(_)verln;mcc entity's principal
rcspunsihillily.woul_d hcu‘mllc one of ux)rdiﬁuling the activities .nt' neighborhood organizations. DSNI's governing
entity. in which local government has no formal role. receives major technical and ﬁnunciu]lsuppnrl from the City
of Boston to support its redevelopment agenda. It sees itself as rcmui;ling separate from local govemment and
continuing over the long term as the principal developer in the Roxbury neighborhood.

Under Agenda for Children Tomorrow. the neighborhood governance entities serve primurily as brokers,
They do nml implement programs and/or projects. nor do they allocate funding. ACT intends for these
resp()n;ibililics to remain unchanged. Instead. ACT is focusing on providing more support to the governance
entities and advocating for reform in local government hureaucracy on behalf (.)f the govermnance entities. To
better support the govelmunce'enljlics. ACT statf is planning to add two new positions in its central office. to
update its community profiles by conducting a socioeconomic survey of each, and to provide training primarily
to the local planners. In the arena of systems reform. ACT staff ur;: working to have the City label all contracts
by locality. thereby énubling policymakers and communitics to determine whether human service resources are

available and accessible. In addition, ACT is trying to secure funding for the local planners from city agencies
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insle;ad of private foundaliohs. For example. onc local planner is currently being funded through .1 grant from
the City's Commum'l.y Developmcm Agency.

‘The funding granted for allocation by Neighborhood Advisory Councils under the Ne'ighh(_)rhon.d-Bascd
Alliance has been to date categorical tunding. NBA staff are currently working to increase the NAC's access to
more funding. For instance, it has secured preferential status for collaborating organizations who. through the
brokcring by the NAC, answer a state_agency's request for pf(')p(’)suls. NBA also h-()pc.\"l() bersuudc local
governments to contract with the NACs and tunnel money Lhroug!i their lead agency. Becuuse all of the tive
currém sites under Agenda for Children Tomorrow uvcrl.up with NBA neighborhoods, NBA staft. as well as ACT
staff. are workiﬁg 10 develop ways for their governance cnliliés to better complement and possibly integrate with
each others. Funding to the NAGCs. either from state or local government, however. is envisioned by NBA staff
t0 remuin categorical.

In NFL the ongoing existence and role of the neighborhood collaboratives is unclear.  Some
collub(l)rulivcs have started independent nonprofits to implcmcm particular pieces of their agenda and one has
incorporated as a 501(¢)(3) organization. The collaborative itself may continue as a coordinating body or may
devolve its authority over time to the organizations it has spawned. Although representatives of local
g()yémxneril sit on euch colluborative, they sit as one of mﬁhy "stakeholders.” broadly representative of a set
of interests. perspectives, and (at least in Lheory)‘ access to resources. They tend. however. not to provide a
direct connection to governmental decisionmaking aL.lthorily (over the allocation of resources. tor example).
and their long-term connection to any neighborhood governance structure that may be left behind remains
unclear. The role of local government is likely to remain tluid, with each site deciding the nature of iis own

relationship with local government.
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CONCLUSIONS

ﬁ]@ initiatives reviewed share the desire to develop greater capacity at the neighborhood level while
simultaneously \Iavorking to make local government more responsive to the concerns and needs of these
neighborho.ods. Yet the crealtinn o:tl' pciéllb()rh()(-)d gsovernance entities to serve as lﬁccllunisnls tor .plunncd
community change takes many forms. with governance entitics maintaining varying responsibilities and

_ ;
addressing the issucs of representation, participation, structure. and operations differently. An examination
of the ideas driving their creation and the approaches taken to operationalize them raises a number of
'questinns. In p_urticulur. three central. interrelated issues (slightly retormulated) remain probiematic: (1)

fegitimacy and connection: (2) organizational structure: and (3) auspice and viability.

Legitimupy and connection

One central issue regarding neighborhood govemnance concerns the relationship ot a neighborhood
governance entity to the neighborhood it is constructed 1o represent and its connection to the broader
community. There are at least two issues here: (1) the nature of representation of its members and (2) the
source of their legitimacy.

Determining the nature of representation of governance members requires answering a number of
questions. For whom are individual members presumed to spéak (and with what authority)? What they arc
gxpected to bring to the table? What they can expect to take from it? Are members formal represcntatives of
particular constituencies and partners, empowered to make decisions on behalf of those partners and bring

resources to beur to transtorm those decisions into actions? Or arc they seen as more generally representative
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ot'd set of interests and perspectives. drawn together to iannn dcbulc and foster possibilities for cooperation
rather than serve as the mechanism for its immediate rculizuli(m?

In either case (though pi'micul'urly in the former) the source of members' legitimacy us representatives
of such interests or constituencies is an important consideration. This is puriiculurly truc regarding
represcntatives (_)t' “the n.cighb(_)rhood.” While representatives from formal organizations may be uppoinlcd -
with the clear and formal approbation of their boards. and rcprc..\'emuli.vcs l'r<)m.g();/cmlzxcn( can be similarly.
appuointed through appropriate udminislru[ilvc channels. there is no such simple mechanism for appointing
neighborhood representatives.  In the absence ot a concerted neighborhood nrgunizihg effort leading to
elections of resident representatives. tnitiatives otten rely on intformal nc.lwnrk-ing approaches to idenli't'_ving
possible punicipgms. processes of resident self-selection, and reliance on members of "emheddcd"
neighborhood organizations to act as neighborhood representatives in addition to being representatives of their
own insllilulionul interests and perspectives.  Are these appropriate criteria for addressing the issue of
representation and connection”?  How can thev be iihprovcd'.’ What impact do ditfferent models of

representation ad connection have on program development and delivery?

Organizutionul structure

The question of organizational structure concerns. in part. déﬂning and (’Jpc-rulionulizing the possible
~and appropriate roles of individuad citizens, voluntary organizations. local institutions. and local governir2nt
within (or conncected 10) a governance mechanism. Many of the current initiatives attempt to bring together
representatives from each of these groups to work side by side. presumably on equal footing. The rationale for
this model is clear: it represents an attempt to bring to beur different perspectives, bases of knowledge. hodies

of expertise, access to resources and, through their interaction, break down the barriers of categorical thinking
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and connect professional plahﬁing wim'grassroow intent. Yet Lhére arc a n.umbcr. of leﬁs_ions at play within this
model. deriving from the unequal distribution of power among members of the group. the disjunction between
.moides of communication and decisionmaking. and diffcrenccs in dllc ways immediate needs and long-term goals
are uddress’ed-. Such tensions arc particularly clear concemning the roles, rclz;d()nships. and dynumilcs; hetween non-
pr(l)fcssionul residents and professionals Lhup work. within and beyond the target neighborhood (see. e.¢.. Chaskin
and Ogletree 1993). How can such o;'gunizut.ior.ls be-sﬁ'ucturcd to minimiic 'such t;:r;si()ns and maximize the
possibility for consensus? What ought to be the nature and extent of resident participation in the planning and
\govemzmce of such initiatives?  Are threshold numbers for such involvement necessary to ensure ulmc;mingthl
resident voice? How should resident participation be structured. and how should it relate 10 the formal
involvement of local organizations (CBO's. service providers. husinesses. schools)? How should ul ncighborhood
govemance structure relate to the formal §Iruclurcs of representation and service provision fumished by local

government?

Auspice and viability
Finally. there endurcs the question of long-term viability and the uppropriu;e auspice under which
neighborhood governance structures should exist. In part. this question presents a tension between the
: beneﬁis of promoting strong voluntary action and driving chu.nge from the private sector on the one hand. and.
on the other. the advantages of connecting neighborhood gbvemani:e to the governmental systems from which
ju.risdiction and funding mlust ultimately (at least in large part) be drawn. The possibility for the long-term
viability of neighborhood governance theorctically exists in either case. but there are limits and potential
problems in cach. While a strong, rc;:ognized neighborhood organization (or unified coalition of organizations

representing, in the aggregate. the neighborhood as a whole) may be able to promote a certain level of change
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and successtully advocate to government tor particular policies and pructicés. it must still ultimately rely on
gévemmcm tor significant funding. jurisdictional upprbilal. and the prqvisi(')n of basic services. Conversely,
directly connecting such governance structures to government prescﬁ[s the pns_sihilily ol cooptation, in which
the fates of neighborhood orguni.zuli()ns and govermance structures are 5o tied 1o the structure of authority that
they arc unable to effectively advocate a minority position.

This tension may argue for the development of punic.ulur kind of partnership. but how that
partnership is best structured remains an open guestion. One study ot participatory neighborhood governance
structures promoted by five city governments suggests that there are tour fuctors associated with success. The
first factor is a strong motivation to make participation work. deriving from three sources: (13 demand from
citizen groups: (2) vision of government leaders: and (3) participation mandates. The second factor is a desiun
that begins yvith the intent of creating a citywide system based on small "natural” neighborhoods (those
reviewed were mainly between 2.000 and 5000, hut up to about 14,000 residents) in which the r.lcucssury
political innovations (neighborhood outreach, communication. planning. budgeting) were in place at the
outsct. The third factor is described as a “sophisticated pi\iilic|ul balance.” in which partisan politics is
excluded from the participation system (e.g.. neighborhood organizations and neighborhood media cannot
support one political candidate over another). The fourth factor involves the "ability to reach a plateau of
participation before encountering financial or political reversals”" (Berry. Portney. and Thomson 1993). Are
these findings usetul to other iniliulives'.’. Do other attempts to promote neighborhood governance support
these findings? What arc the relative bencfits of cach approach? Can the necessary condilions. be developed

where they aren't immediately apparent?
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- Conclusion
Our cxamination has raised some persistent questions without enabling us. at this stage. to provide

.cl_eur_unswcrs to them.” While we can outline the issues. we d()ln'[ know very much about the relative
benefits of different ways of structuring neighborhood governance. the etfects of different structures on
(and cxpéctulions tor) representation. or the relative benetits of difterent roles for govcrﬁmcm in
ncighhorh(.md g.ovcmun-cc. Consequently. an agenda for furlh.;‘r exploration cm'crges more clearly than un
obvious policy ugendu. This agenda might. in the first instance. clarity the theoretical t"rumc\w.\rk in which
to understand current intitiatives, and begin to build a consciously d_ct'incd knowledge buse on which to
draw lessons and refine policy approaches.” A principal task mighnx be to more rigorously explore and
synthesize lessons across initiatives promoting neighborhood governance toward a better understanding of
the relative benefits of different structures and relationships. In addition. it might be profitable o work
toward the development of a more definite taxonomy of roles and responsibilities. in which we can tease
out. given a particular set of goals. which decisions are best made at which level of involvement and
through which vehicles (e.g.. neighborhood organizations. some form of neighborhood governance. a
broader voluntary sector).

Reluted to this agenda is the need to further explore the issue of capacity, both as it exists and is
developing. within initiative neighborhoods. What. exactly. lies behind the notion of “capacity building”
that seems to inform so many of these initiatives? Often. the goal of resident “empowerment” (to plun and
implement their vision) is contlated with a concern for the development of a more technical capacity to
deliver goods and services (a “technical/production paradigm” in Bill Traynor's [1993] terms). To whul'

extent are thesc gouls compatible; to what extent is there tension between them? Iy a principal tocus on
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one likely to be more cffective or efficient (for what ends?) than the other? What are the rcluu"ve benefits
to different approaches to capacity building?

In considering neighborhood capacity. there are at least three possible levels of intervention: the
individual level, the collective levgl. unq the institutional level. Cuapacity-building at the first level is
likely 10 tocus on dcvclop.ing “human capital”--knowledge. skills. leadership. and employment
pnssihililic_s for individual residents. At.the second level. the concemn is on building "social capital”--
promoting instrumental ties (and affective connections?)) umnng-uili'/.cns G l';)slcr valuable networks off
communication. cpllcctivc action, and muluz;l aid. At the third level. capacity-building may focus on
suengthcning the ability of organizations and institutions to function etfectvely and efticiently. Given
this range of possible foci. how should we consider imcrycminns that focus on building particulur
cupucilicsint' individuals (in themselves, as a strategic point of intervention. and relative to other
approaches)? How essential (for what ends?) is a strong t'(_xc‘us on traditional organizing techniques. i.c..
org;.mizing citizens around a given issue or set of concerns”! Can one expect to build “neighborhood
cupldci[y” without it? How should the development of cap-ucily of local orgunizations--to deliver services,
producc goods. promote neighborhood interests. connect with resident priorities as well as connect

' \
residents to resources in the broader community 'and the hrouder community to the neighborhood--be
related to action at the level of individual residents? What roles might an intermediary organization (such
as the Urban Strategies Council or the Center for Community Change) play in f"acili[aling such ettorts. To
what cxtent should the construction of particular approaches to capacity building be grounded in a set of
objectives (e.g.. addressing the needs of children in poverty) or a kind ()t: instrumentality (e.¢.. a

neighborhood governance entity)!

‘)
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Finally. there is an additional perspective on these issues that is critical. not just to inform a
knowledge-building agenda. but for strategic purposes. For wh.ilc we have examined the governance ot
neighhorhood-based initiatives from the perspective of those initiatives, we have nor looked at the:
phenomenon from the perspective of local govcmmcni. Do local governments scelt_hc initiatives as the
full realization of the dem-o;‘r:uic ethic. or as threulcning the representative t"uncfinn of dcm()crulic_
government! Do ﬂmy fcel the initiatives are pertorming functions that are more properly left to local
government? Do they sec the initiatives as long term partners or as first steps toward sub-city
government?- Do they think the initiatives are well inlcnlinﬁcd but unlikely to last, and so to be ignored or
twlerated? Do they see the initiatives as an incipient form of spectal-purpose government. like school
boards or health services districts?

The pursuit of these questions from the perspective of local government is of strategic importance
because it is necessary to stimulate cunstruc[ivc debate about the long-term implications of the current
generation of neighborhood-hased initiatives for the democratic process, for sustained neighborhood
development. and for the role of local government in neighborhood affairs. We helicve this debate is

essential to the interests of neighborhood development and to the vitality of local government.

)
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Concerns About |
School-linked Services:
Institution-based
Versus Community-
based Models

Robert J. Chaskin
Harold A. Richman

Abstract

The svstems that serve families and children should address the husic developmental
needs of children. Those needs can best be met within a broadly defined senice
svstem that offers both services to promote general development us well as services
to respond to the specific problems of individual children in trouble. The question
the authors address is whether the model of school-linked. integrated services that
places the school in the central position o facilitate access to the range of necessary
services is the best approach. Although the school may seem like the logical choice
as the lead institution. the authors cite arguments against building a governance
structure that favors anv single institution. They contend that multiple access ponts
are essential for serving all children in a community and that citizens should
participate in defining their communiny’s needs and the strategies tor meeting them.

Chaskin and Richman present an alternative to the schuol-based model: they de-
scribe the community-based model, in which a diversity of service providers, admin-
istrative contexts, and institutions work under collaborative governance in u system
of linked services. A community-based system involves the major public and private
enttes in the community, including schools, social services. churches. health provid-
ers. and other community organizations which collaborate within a consortium of

existing agencies or a newly created entiry. —
FRobm_]. Chaskin is a
research associate at
The Chapin Hall Cen-

. . . . ter for Children at the
he impetus behind the movement supportung school-linked, | tniversity of Chicago.

‘integrated services derives from a very real concern about the | .

failure of the current fragmentary approach to social services g:gldl:mf‘[_‘[zr’:::n
deliverv. The shortcomings of the fractured, categorical structure under Du-nl-z;p Smith profes-
which we operate are by now quite clear, and the case for comprehensive, sor at the University of
coordinated services has been well made.! Rather than seeking to address Chicago and director
the needs of the whole person or the whole family, we now engage in an of The Chapin Hall

.. . 4 Center for Children.
atomistic approach to discrete problems. Rather than addressing the
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root causes of problems experienced by tamilies and children. we attack
their symptoms and leave the svstems that serve children dnd families-
intact. Lack of coordination among service providers leads to waste and
frustration and to the perpetuation ot'a client- provider svstem in which
those seeking help are moved powerlessly thr ough alabvrinth of bureau-
cratic prerequisites and protocols. This is pmucul.nh true for tamilies
and children with multiple needs—the families who have limited skills
for seeking out and making use of what help might be available.

This lack of coordination and POOT service are sumulating retorm in
many child- -serving svstemns: education. health. and social services. Ac-
c01d1n<r to one report. “The convergence of retorm in all of the people-

5enmu svstems presents a moment of umqm oppmmnm m which to

pursue a collaborative agenda.™ |

Concerns About
the School-linked
Service Model

Linking services to schools s one fres
quently discussed model of coll;xhur:uing
to provide services for children and vouth.
In this model. health and social services
(potentiallv including tutoring: employ-
ment training and placement: counseling
for children. vouth, and families: family
planning: health services: day care facili-
ties: classes in parenting skills: and so
forth) are within or near the school build-
ing used by the target population. and the
staff ofthe school tacilitates access to these
services. Several models of this sort of ser-
vice coordination are in existence. some
for quite a long ume. and have evidenced
genuinc success along several dimen-
sions.? The pumbmncs of such strategies
have become. in fact. front-page news. 3

In the tlush of excitement about thcsc
possibilities, we believe certain potential
problems have not been given sufficient
attenton. Our examination of these prob-
lems does not represent an ()u[nUhl rejec-
tion of school-linked services: this article
1s designed to bring forward some tunda-
mental concerns raised by this approach
to service delivery.

Although we understand a variedy of

dcﬁnmom are possible. for the purposes
of this discussion. we define a school-
linked serice model as one where the
school is the primary site for the provision
of social and heulth senices or where the
school controls or dominates the planning
and governance of such senices. Our re-
servations reflect our concerns about link-
ing anv model ot children’s services

primarily or exclusively to anv single

Anstution.

We recounize that many ol the nuthors
for this jowrnal agree that neither the
schools nor anv other institation should
he ullowed o conuol or dominute the
phinming or governunce ot school-linked
services. In praciice. however. the ten-
dency tor this o happen is great. As a
result. school-inked services grow to re-
tlecr, primarily, the upuaumml desires
and needs ot the school. Ttis this endency
that causes our concern. which focuses on
several kev elements.

First. the variabilicy ot children’s and
tamilies” necds requires access to senvices
and strategies that are varions and vari-
Jhl\_—'hl[ 1s. both z/://,mz{ and open o
changr. Second. services and strategies

Our reservations reflect our con-
cerns about linking any model
of children’s services primarily
or exclusively to any single
institution.

e —‘—

should grow from an understanding of the
needs of children. and families .md the
contexts in which thev live and act—not
from the Organiz; ational advant: ages of an
established institution. Third, we are con-
cerned that embedding the administra-
tion of a range ol services within an
established institution runs the risk of bu-
reaucratc rigidi[\' and the diminution of
pluralist, citizen-hased planning. We be-

lieve that mechanisms must be dc-\clupcd
to support direct citizen participation in
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the assessment of needs and the delivery
of services to meet them.

The Needs of Children

The purpose behind school-linked, inte-

grated services. as with anv other model of

service deliverv. s ostensibly to better serve
the needs ot a trget population. i this
case school-uge children and therr tami-
lies. It seems reasonuble. therefore, 10
beatn our discussion of the compurative
benetits and problems of such a maodel
with un examination of the needs ot those
it is supposed 10 serve, the range of re-
sponses uppropriate to those needs. and
the successes and failures ot those
responses. _

All children and vourh have certain
hasic developmental needs that must be
metthrough their cumulative involvement
in several <ocial contexts ifamilv, school,
church. job. neighborhoody and that in-

form and are informed by the néeds of

connected actors tparents. peers. teach-
ers. emplovers, newghborsy. In seeking to
detine vourh development, Karen Pitman
has reviewed the literature and svnthe-
sized a list of basic developmental needs.
These include a <ense of saten and strne-

e, of belonging and membership. of

self-worth, of ih('lc.pcn('lc-nuc and control
over one's life. of closeness and participu-
ton in relutionships, and ot COMperency.
In normul development. these needs are
addressed by the ucquisition of health and
phusical competeney. personal and social

mastery, cognitive and creative abiline, vo-
cational accomplishment. and engage-
ment in the work ot citizenship (including

adherence to ethics and access 1o <ocial

and polincal participationy .5

Children have these needs met and
guin these competencies within their fami-
fies. it thev have supportive Eunilies. and
through opportunities bevond the tamily,
if such opportunities are available. These
opportunities imclude p'nrticip;uinn n
roup actvites: assochition with peers:
moral and practical gwmdance: access o
role models: acrivities that help culuvate
knowledge. skills. and physical, emotional,

and intellectual growth: and sitadons

that develop the abiline o act antono-
mouslv and with others, Some children
huave particular needs bevoned this array
becanse thev are il or have physical or
mental disabilittes, learning disorders, or
behuvioral problems—special needs that
require special rexponses. To meer chil-
dren’s reneral and special needs. a com-
plex ot opportunities and <ervices should
be mude availuble.” These should range

from the priman semvices—that arry of

activities. fucilities, and events thar muake
up the fabric ot children s oreanized social
world"™—to the speciatized services
designed o trear specitic children’s speci-
tic problems through a specially designed
and ofren individually administered inter-
vendon. Qurdetinition of children s services.
theretore. encompasses those opportuni-
ties and services thar promote general de-
velopment and those opportunities and
services that are designed 10 respond w
the specific problems of individual chil-
dren in trouble.

We bhelieve that children. as thev ure
growing up. henefi simultaneously from
help with normal developmental tasks as
well as trom help with specific problems.
And we believe such benefitis more likely
if opportunities and senvices direcred at
both normal development and problem
remediation are developed and operared
as part of a single. broadly defined zervice
svstem. Therefore, we believe our inclusive
detinition ot children™s services is more use-
ful than the usual, more resuictve detini-
tion, which stresses only service responses
to categorically defined children’s

problems.

A broad svstem of children’s services
can evolve through several steps. First. the
quality and quantity of primary services
can be enhanced within communities to
hetter address the diversinv of children’s
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interests and needs. Next, the provision of
specialized services can be coordinated so

-that access to various services is facilitated

for children and famulies. especially for
those with multiple problems. Finallv, the
provision of both primary and specialized
services can be organized into a svstem of
interrelated activities and affiliations that
addresses the developmenul needs of all
children as well as responds to certain chil-
dren’s special problems, :

Through these stages a svstem of activ-
ity and services can develop to address
both the universal and specialized needs
of children. The question then hecomes
where and with whose participation
should such u svstem be developed?

The School as the
Primary Context

The model of schoollinked. integrated
services places the school in the cenual
positon to facilitate access to the range of
necessary. services. To some extent. this is
alogical extension of the role schools have
traditionally plaved in providing certain
health and social services. such as counsel-
ing and guidance. limited health care, and
vocational training.

Accept for a moment the desirability
of h:mng asingle institution playv the lmd
role in providing or facilitating access to a
range of social and health services for
children. vouth, and families { thuuqh this
Is 2 noton we will argue against). How
approprate a choice is the school as that
institution? Other possible focal institu-
tions—such as churches and synagogues,
settlement houses. libraries. or commu-
nity centers—may, in some cases, play
more central roles in the lives of the com-
munity’s children.

In certain respects. however, the
school does seem like the logical choice as
a lead institution. First. the schoonl has di-
rect access to more children than anv
other institution in the communitv. Law
requires children to be in school for hun-
dreds of davs each vear and a substantial
number of hours each dav. No other insti-
tution hus a legal mandate that provides
such general access. For children and
youth who are not in school because of

: cwtcnuaung PCFSOHJ] cxrcumstances pro-

viding social services on school grounds
can still make sense. For example, oncam-
pus child care for the children of teenage
women supports the voung mothers in
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their p'lreming roles while allowing them
to. continue their r‘dumlmns

Other arguments in fn\or ot Lhc
school- (_entercd model include the notion
that the school has traditonally plaved a
central role in the communitv. The estab-
lished role of rthe school. combined with

L .
Too strong an institutional bias
runs the risk of missing a sub-
stantial number of children in
need.

I —————————————————

the .~fp;1(:@ and facilities it provides. makes
it a logical place to concentrate services,
Further. because the school is a well-estab-
lished insttuuon. with ties not oniv to the
local community, but also carrving fund-
ing and an nperational mandate from the
larger municipality and the state. it offers
an existing administrative structure for the
provision and coordination of social and
health services for children and vouth.

These arguments have merit, particu-
larly when weighed againsta similar model
whose focal pointisa different institution,
such as a church or community center.
Clearly. certain services—such as child
care. as previously discussed—should be
governed. it not by the school entrely,
then in collaboraton with the school. The
bestlocaton for these senvices is on school
gmu'nds.

Burt other conclusions are not so clear.
[n addition to difficulties attached specifi-
callv to the school as an institution, ques-
tions arise about building a service delivery
strategy around anv smgle insutution.

Arguments Against the

.School-centered Model

We argue against building a governance
structure that too strongl\ favorsanysingle
institution and against rooung points of
access to social senvices in any one of these
institutions. Too strong an instituttonal
bias runs the risk of missing a substantal
number of children in need. to serve all
children, multiple access points are essen-
tal. This access must include not only
physical or eligibility access to e‘qstmg
services, but also the opportunity for ciu-
zens to parucipate in the process of defin-
ing community needs and the strategies
for meeting them.




e .-

Concerns About School-linked Services

Institutional Rigidity

In terms of delivering services to children.
we believe there are dangers to overems-
powering a single institurion: the school is
no exception. Overempowerment could
cause services to contorm primanly to the

mstitutional requirements, priorities, and -

world view of the school. When the self-
protection and self-perpetuation of the or-
ganization become a. more motivating
force tor the bureaucracy than its original
raison d'étre. structures can ossifv. In such

cases, the participatory involvement of -

community members is in danger ot being
closed off.

The current debate over the appropn-
ate location and administrative context of
preschool education (that is. the davtime
care and education ot 3- and 4vear-olds]
provides an example of our concern. Inies
simplest torm the question revolves
around where control of preschool educa-
tion should lie: in the public schools, 1n

- the hands ot iraditonal child care provid-
ers. in Head Start programs. and. or n
other community groups.

The argument for public school spon-
sorship and control ot preschool programs
is strong. Schools are universal insutu-
tions. a tact that facilitates universal prosi-
sion of services. Schools have established.
professional personnel and standards that
can be adapted to the tasks of preschool
education more eastly than having ro de-
velop personnel and program standards
from scratch in different contexts. Going
with schools mayv be easier and safer: easier
because so much is already in place: safer
in terms of avoiding potentially for-
midable opposition by school administra-
tors and unions to anv other alternauve.

e

For the disenfranchised, school
may be the last place they would
turn for help. |

But is it betters That is the question
posed by those who favor preschool oppor-
tunities thatare diverse in content, govern-
ance, and philosophy. These proponents
believe that the public schools. because of
their bureaucratic structure and the rigidi-
des that inevitably accompany it. are less
likelv to value or implementsuch diversity.
The fear that schools will not be able to
change their way of doing business leads

those who promote substantal parential
involvement in preschools to nppose pub-
licschool contol ot preschool educaton.
‘Our purpose here is not to take a side n
this"complex debate about preschools. Tt
is, rather. to cite the debate us an example
of both principled and strategic opposi-
tion to centralizing programs and services
in the schools. -

The DiSenfronchised ~

A second issue that raises questions about
the suitability of the school as the central
contextfor service provision ands or access
is the relationship some childrenand their
parents have with school. For the disen-
franchised. school may be the last place
thev would turn for help. A substantal
percentage of students (perhaps those
most in need of the senvices the school-
linked model hopes 1o make avatlable)
mav be loath 1o take advantage of such
services when offered through the aegisof
what is to them tand otten to their p;\.r"c:\.t.s
as wellh an unfriendly instwtion or an
institution theyv associate with failure and
trouble. A possible indicaton of this is the
estimated 23%% of high school students
who will not grudu;u.c'[his vear.® In poor
and urban areas. that figure is likelv to be
substantally higher: The 19380 census est-

‘mated a 40% dropout rate trom 1870

through 1980 in Detroit. for example
Reasonableness of Expectations

Third, where the schools are struggling to
remain open and perform their busic edu-
cational functions. the reasonableness and
wisdom of thetr mking on nonacademic
tasks must be questioned. In these situa-
tions. particular schools mav be unable to
fulfill the responsibilities of the school-
linked model. Therefore. other organiza-
tions must be available. [n Camden, New
Jersev, for example. a recent study exam-
ined the roots und development of caring
attitudes and the commitment of poor
inner<ity adolescents to helping others.
The results of the swudy suggested that
guidance to these voung people is coming
not from schools. but from involvement
with outside groups and activities.? The
value of these nonschool voluntarv pro-
grams, groups. and activities, both as an
alternative to what the school can ofter
and as a complement to the school's roles.
has been attested elsewhere as well 1V

Schools and the Larger Community

The fourth difficulty with the schoolcen-
tered model i1s thatitassumes a correlation
hetween the school’s catchment area and
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resident communites. The “communiny”
assumed by the schoolcentered model
may nor necessunily correspond o the
larger social sphere in which children live.

Several factors may militite against a
true correlation between the school and
the residential. tamilial. religious. and in-
formal spheres of activic and belonging
that define each child's communal exist-
ence. Such factors include attenduance at
magnet schools rather than schools thac
draw their students from a geographicallv
circumscribed arew: schools that serve a
large.. low-density geographic area that
might be attended by students from sev-
eral communities; and busing practices
and other district-wide procedures that
use aunitlarger than the local communiny
to accomplish an administratively or politi-
cally imposed agenda. In these cases. chil-
dren may identfv more stronglv with the
circumscribed localitv in which family,
friends. clubs. and out-of-school activities
provide the most important contexts for
social life. Children mav look to these non-
school sources for the senices and sup-
ports they need. [n such cases, services

provided through a schoollinked svstem -

of service delivery mav be more difficult to
access than those for which access is
provided through an institution or organt-
zation within the primary communal
context.

In addition, because the school must
often serve a more diverse (ethnically. ra-
cially, and religiously) group of children
than some other communio institutions
that have the freedom to be culturally spe-

THE FUTURE OF CHILDREN - SPRING 1903

T e —

cialized, it is difficnlt for 1 school to create
support networks and approaches that are
tatlored o the.parncular needs.of cultural
and ethuic subgroups. Thus. for example,
the African-American church mav in cer-
tain instances provide its constituency a
much more accessible and congenial
source of services and reterral than the
school can. hope to provide. Simularlv,
community-based organizatons serving a
cultural subset of a4 school's populaton
may be particularlv well situated to provide
for and Juide some students in need. An
example is Las Madrinas, u mentonng pro-
gram thar expands on the cultural conven-
ton of compadrazg and adaprs it o the

-urban American setting. Las Madrinas

brings together Hispanic junior high
schoo] girlsy with successtul, vounyg His-
panic women—"gndmothers"—who act as
role models, confidants, and advisors. 19
This is not o sugaest thar the school can-
not or should noy atempt 1o address the
needs of minorine or sprecial populations
or that such needs should be dealt with
separately and onlv within the realm of a
given subculture, Our goal. simplv. is to
point nut the difficuln: ot addrcssing this
diversitv sufficiently by channeling access
primarily through the school.

Fromall these considerations. itis clear
thatwe cannot ke for granted the notion
that the "{s]choolis the natural emononal,
politucaland cultural center of the neigh-
borhood.™!! The nature ot communicy life
is too diverse and the arrav of senvices and
opportunites required for children is far
oo broad tor the school. or anv single
mstitution. to plan or provide. To con-
strain points of access. 1o a school-based
svstem would be 10 lose the richness and
diversity required in such an arrav of
senvices.

What. then. is an alternatives

The Corhmunity-bcsed
Model

We believe it is possible 16 construct an
alternatve model tor dcli\'cring senices to
children—a model that incorporates a di-
versity of services. governances, and insti-
tutons and facilitates their working in a
collaborative. integrated way m’thour[ cen-
'Lralizing evervthing in one insttution.
such as the school. The structural context
of this model is the community. The
model tunctions through a joint govern-
ance structure that includes the school as
one of a range ot institutional plavers
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working in concert o provide and tacili-
tate access o services in the community.
We believe this model otters the best pos-
sibility to reach the goals of service diver-
sity and access. s long as the structure 1s
inclusive enough.

Since our purpose here is Lo voice re-

servations about the schoollinked model,
this is not the place to develop this alter-

. native fully. We belicve. however. that s

important to establish the viability of the
alternative bv expanding a bit nn the sig-
nificance of the central focus. the commu-
nitv, and on the major operational teature.
collaborauve governance.

The Community

Children learn, grow. and develop in sev-
eral interrelated contexts. Their expert-
ences in each ot these contexts dare
transtormed into skills, knowledge. be-
liefs. expecrations. and hehuviors, Also.
these experiences intorm goals, aspira-
dons. and the wavs in which children and
vouth will uct and respond in other con-
texts. Familv. school. neighborhood, relig-
jous organizations. work, sports teams.
clubs. and informal associatons are all po-
tendal contexts in which cognitive, soctal,
and affective development occur.

Probablv, membership in these con-
texts overlap. Therefore. consider one per-
son’s memberships as forming a set of
interactive spheres. One can construct
such spheres of activiey and influence for
each child, but one can also speak of a
collective sphere in which some common-
ality exists among the assoctations. experi-
ences. and activities of a larger dgroup.
Looked at in this wav. the broadest local
context in which these different spheres
are likelv to coexist is the community.

We believe that the community is the
appropriate context for providing and ta-
cilitating access to the necessary array of
services and opportunities. The local com-
munity can serve as the locus for a system
of linked services and can provide the rele-
vant context in which individual organiza-

_tons and institutions function.

The concept of communityisa particu-

larty difficult one. but it is important to
clarifv itsmeaning when planning commu-
nitv-based strategies. Though comm unity is
a term broadly used. it has accrued so
many meanings—both denotative and
connotative—that it needs to be defined
with reference to the issue at hand.

Broadly conceived, community refers
here to the local context in which people
live. [t iy reterred to byits gcngraphic iden-

4y, but its place on the map is only nne

of its attributes. 1t is a'place of reference
and belonging, and the commumo in-
cludes dimensions of space. place. and
sentment as well as of action. 2 [ty de-
fined bva dynamic network ot associations
that binds (albeit looselv) individuals. fa-
milies. institutions, and nrgunimli()ns into
uwcb()f'\mcrcmmccrinns;mdin(cruuinn.

The local community can he seen s a
functional unit in which goods and serv-
lces ure prm'i('lcd and consumerd. interper-
sonal relationships are created and
maintained. p'.lrricipuriun noactvitues s
shared. and the crcumstances of local lite

are held in common. '3 This definition of

community is not necessanty dependent
on clear geographic boundartes different
residents mav have slightly different con-
ceptions of where the neighborhood
beuins and endsy, but it does assume thut
the conununity’s residents hold m com-
mon a1 range of mutual experiences and
circumstances and have shared access 10
an arrav of organizatons. institutions, serv-
ices. and actvities.

The local communin looks very ditfer-
ent in different pl;u:cs.'-"' p'.u‘ti«:ul'.xrl_\' with
regurd to rural and urban setdngs. social
and economic status, and the degrec o
which the tarzet populations of certiin
services and urg:miy,;uiuns coincides with
the boundaries of the community.

Because low-income, urban communi-
ties are so often the target of service-re-
form efforts. it is unpormant to take into
account their special characteristics. For

(o}
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one thing, individuals mav identfy with:
and concentrate their activities and use of

services within a local area substantially

smaller than the c¢ity as. a whole.!3 The

boundaries of these neighborhoods are
informed by residents” own “cognitive
maps'5—that is, rtheir own mental con-
ception of their communit—as well as by
external boundaries drawn by citv plan-
nersand poliucians. Itis important to con-
sider these smaller units whén considering
the provision of social services for children
and tamilies. particularly with reference to
the wavs in which such services and activi-
ties mav he linked and made to work
together.

The communitvis a particularlv appro-
priate context for planning and dcli\'c:ring
services tor children and families. Because
thev.are generallv less mobile thin adults.
children are more dependent on and af-
tected bv their local communiny. [tiswhere
thev engage in informal, personal assocta-
uons (friends. familv):structured activides
(Litte League. scouts, counseling, hobby
groups, therapv, and instruction; ind re-
lationships with. formal linstir.u[ions
(schools. churches. health centers). The
physical contexts of these relatonships
vary (plavground. street corner. library,
home. school. parole office. health center.
settlement house). In CONSructing a svs-
tem of services for children and families.
itisimportant te inchrpor;uc and build on
these associations, activities. and relation-

ships. and the settings in which thev occur.

Collcborative Governance

A communin-based svstem that governs
the devélopment'and delivery of services
and provides and nurtures access to them
needs to be flexible. accessible. and ac-
countable to those it hopes o serve. It
must base its work on the needs of its
clientele. Therefore. such a svstem re-
quires mechanisms whereby the citizenrv
{not just professionals) can contribute to
the development, planning, and delivery
of necessarv services.

The hallmark of collaborative govern-
ance is the convening of the major public
and private entities in the community—
including schools. social services.
churches, health providers, and commu-
nity and other organizations—to plan and
implement an integrated service svstem
for children in that community. The in-
centives for these institutions to join to-
gether can be political (through the
invitation or mandate of an elected offi-
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cial). financial (through the pooling of
service dollars trom several programs at
the communitv level). and. or managerial
(through the etficiency of integrated sen-
ice deliveryi. The administrative context
for such a-collaboratdon can be a consor-
uum of existing agencies or a newly cre-
ated entity. '

Several nascent models of such a col-
laborative governance structure are now
being developed. The tield of community
development provides a number of exam-
ples. One. the Mid-Bronx Community

“

Because they are generally less
mobile than adults, children

are more dependent on and
affected by their local
community.

h

Housing Corporadon, formed in 1974, is
a coaliton of churches. civic organiza-
tons. block clubs. and tenant organiza-
tons.!p The coalition was incorporated as
a nonprofit organization. Bv collaborat-
ing with other nonprofit organizations.
banks. and government. the corporation
works to renovate abandoned buildings
and construct new housing in the neigh-

borhood.

A current Ford Foundation initative
which is heing rested in four cites, is an-
other example. The initiative provides for
focused. comprehensive, neighborhood-
based development through a collabora-
tive body that represents neighborhood
residents. local toundations, citv govern-
ment. and commercial and industrial in-
terests with an identifiable stake in the
communitv. These “collaboratives™ are
newly formed entities of perhaps 20 mem-

“bers each thatact as the generative bodies

for planning and implcmenting of devel-
opment strategies.

Two other examples, dealing more
with service delivery than community de-
velopment. are also worth noting. One is
the Cluster Initiative in Chicago. which
involves the institutional collaboration. on
an equal footing. of the Chicago Public

" Schools, the Chicago Park District. and the

Chicago Housing Authoritv. The goal of
the collaboration is to improve the school
performance of students in certain neigh-
horhoods, The second example is from
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Calitornia, where legistinon has been pro-
posed that would mandite local collabo-
rative governance in the delivery ot social
services. The Neighborhood Fumily Sem-
ice Organization pilot projectwould estab-
lish a svstem capable of integraring ™a
comprehensive urrav ot public and private
programs.” The organizaton would be op-
erated by a newlvereated board composed
of a majoriv of neighborhood residents
chosen by election and o representitive
from each of four citv agencies: the
mavor’s otfice. the county board. the
school board, and the juvenile court,

This colluborative suriciire s verv siti-
lar 1o that which governs the Minhalor,
netghborhood self-munagement councils
that have been operating successtully
Jerusalem since 1980, The Minhalot allow
residents to participate in the adminisua-
fion of neighborhood social services. edi-
cation,
their communities. The councils operate
primarily through nvo mechanisms, Frst,
they participite in nonpurtisan clections

to chowose a zoverning hoard mude up of

residents and representatives of instit-
tions and services operatny in the neizh-
borhood. Second. council membetrs are
encouraged to volunteer for subcommit-
tees dcdu.\tc(l to solving particular prob-
lems in the communitv. Each Minhalet is
recognized by the ¢y counal as the “le-
_giumate rcpwxcn[m\c of the neighbor-
hood™ in negotiations with the ciey, 17

and the phwsical muintenance of

The extent o which colluborative gov-
ernance invests in the continued tnput
and suidance of local residents is entical
and the mechunisms tirongh which such
input can he accommodated are in need
of considerubie investgation and experi-
mentatton. Conducting open forums. in
the contextor contexts most applicable tor
a particular community fa town meeting
or a church sroup. the school, the park.
the libram . is one porential outreach and
teedbuck mechanism, Forming citizen
panceis. in which asuuadtied. random sam-
ple of residents is chosen to p'xmcip'uc n
a structured process of policy review and
recommendaton. is another method that
his prove «f usetul in tucilitannyg aiizen par-
ucipaton i the planning process. W hat-
ever the mechunism. local residents muse
have -an opportenity to shape and suide
the service svsrem,

Conclusions

The creation ot @ communitv-bused,
rather than an instruton-bused (For ex-
ample. schonlbusedt governance and ¢o-
ordinatng structure for a svstem ot
activities and services tor children s a tor-
miduble sk, Previous etforws at govern-
ance and coordination have had a vision
limited to specialized services and provid-
ers. and thus thev have seemed appropri-
ate tor professional or institutionul
interests only. Often these etforts huve
seemed irrelevant to the communmn and

@ Kathy Soana



have lacked commumit support and pir-
tcipation. It a hroadened vision of appro-
priate services and providers—including
schools, parks. climcs, libraries. and men-
tal health centers—spawns a broader et-
fortat governance and coordination, such
vision might hecome community prop-
erty. The stakes mayv then seem high
enough to enough people to command
the attention necessarv to result in sub-
stantve and sustainable service develop-
ment and reform.

[f we see the planming, prbmoting. and
provision of the full range of children's
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services and opportunities as the respon-
sibilinv of the community rather than of a

single insutution, that responsihility, can
become a vehicle for ennching (or even
creating) communiey. Such an approach
could foster mechanisms for promoung
involvement in the community. In addi-
uon. community involvement could pro-
vide tor and respond to the needs for
diversity among the residents ot a commu-
nity und weave together trom many insti-
ttons and interests a rich infrastructure
to support children and families.
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3. Amony the longer-running programs are Cities in the Schoonls, which has programs oper-

ating across the country: the New Futures S

chool in Albuquerque. created in 1970 and

James Comer’s New Haven Model Programs, which huve been replicated in other cities.
For a general overview of such programs. see note no. 1, Commiuee for Economic Devel-

opment. and note no. 2, Lew

4. School’s new role: Steering people o services. New York Times. May 13, 1991, at Al

5.  Pittman. KJ.. with Wright. M. 4 rativnale for smhancing the role of the non-school voluntary ser-
“tor in youth development. Report prepared for The Carnegie Council on Adolescent Devel-

opment Task Force on Youth Development
Center tor Youth Development and Policy

ment, 1991].

and Communuty Programs. Washington. DC:
Research. Academv for Educational Develop-

6. A more detailed treatment of the argument that follows can be found in Richman. H..

Wwn, |, and Costello. [. Children's services in
Chicago: The Chapin Hall Center for Childr

metropolitan Chicagn. Directions Jor the future,
en at the University of Chicago. 1990.

7. "Primary services include sports teams. hobbv clubs, after school programs, vouth volun-

teer activities, telephone warm lines, and me
museums. parks, and libraries. Primary servi

ntoring programs. as well as the resources of

ces are available for use voluntarily most

often without an elaborate process of certifving need or ehgibility.” See note no. 6, Rich-

man. Wynn, and Costello, p.7

8. Kounwuz. V., and Mosey. S.. eds. Lower Woodward soctal and demographic data, A report of the
Newghborhood and Family Initiative. Detroit: The Commuritw Foundation for Southeast

Michigan. 1990. '
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teachers. Interim final report to the Lilly Endowment Research Grants Program on Youth
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grams that enhance adolescent health und education. Working paper prepared tor the
Carnegie Council on Adolescent Development, Washingron, DC, Aprit 1990,

Quote attributed to Education Commission ot the States. as quoted m Lot do i our was,
Working together for educational exeellence. Booklet prepared by R.C. Smith, C.AL Lincoln,
and D.L. Dodson for MDC. Inc. Chapel Hill, N bouth Carolina ETV. 1991, .

Levi. Y. Communitv=ooperative relationships. In Communuy and Covprratves in Parudpa-
tory Development. Y. Leww and H. Liwin. eds. Hants, England: Gower Pubhshmg Company.
Lid., 1945

Warren. R. The communuty in Amenea. 3d ed. Chicago: Rand McNally College Publishing
Company. 1973 '

Warren has developed 1 compurative trimework whereby American communities can be
compared along four dimensions: (11 the degree ot local autonomy. i2) the coincidence
ot service ureas. (3) the degree of psvchologicul identiticadon with the localivy. and (4)
the strcnqth of the reladon ot various local units to one another (the “horizonal pat-
tern”). See note no. 13, Warren. p. 13,

One conception of these units is that of the dc(cmigd neighborhood.™ a residenual area
detined and identified by its existence within certain boundartes. The detended neighbor-
hood mav occupy as smadl an area as a building in a housing project or mav include o
larger area “which people use in their daily round ot tocal movement.” These boundaries
produce neighborhoods where residents share an identiee bused on the boundaries
rather thun on any sentmental or associational des amonyg members “though these mav
also exist). Such neighborhoods consntute safe havens tor their members and erve in
part to “regulat{e] spanal movement o avoid contlicr between antuwonistic groups.” Sut-
des. G. The socwad constriection of sommuedues, Chicago: University of Chicago Press, 1972

Himmelmun, A T. Communities working colluboratively tor a chunge. Working paper tor
The Hubert H. Humphrev Insutute of Public Atfairs. University of Minnesour 1990, Him-
melmun. in seeking to construct 4 model of “nultsector collaboration.” describes four lev-
els ofmtcmrq;\mzauun.xl involvement ranging trom informal "networking,” where only
information is exchanged tor mutual use und benefit o full” collaboration.” where infor-
mation and resources are shared. and activities mav be altered. and organizations act to
enhance “the capacity of {each other} to achieve mutwad benetits and 1 common pur-
pose.” Also, Himinelman dmmgmahc) between “collaboratve beuerment.” which in-
volves limited community representation, and “collaborative empowerment,” in which
ownership rests primarily with the community.

The neighborhood councils s Minhaloty - Foree far democratization and citizens” participation in_Jeru-
salem. Jerusalem: Jerusalem Association tor Neighborhood Selt- “.m.n.cmcm ca, 1990,
There are three Kinds of Minhalot, and this vartation describes a continuum of develop-
ment from the voungest to the most established. The voungest and least developed are
legal extensions of the Jerusalem Association: the second are independent, incorporated,
nonprofit entities: and the third integrate control of the neighborhood community cen-
ters. which provide direct service to the communities.

Crosbv. N.. Kellv, J.M., and Schaefer, P. Citizens Panels: A new approach to citizen partici-
pation. Public Administrarion Reviw (1986) 46:170-74; Kathlene. L. and Martin. J.A. En-
hancing citizen participation: Panel designs, perspectives, and policy rurnutmn Journal of
Policy Analysis and \l(znagemm( (19367 10(1):46-63.



Deborah Wadsworth



FIRST THINGS FIRST:

What Americans Expect from the Public Schools—Summary

First Things First: What Americans Expect from the Public Schools is the latest in a seriés of
Public Agenda surveys focused on education reform. It is based on interviews with more than 1,100 Ameri- ,
.cans, including 550 white, African-American and tradition Christian parents of children currently in public
school. The report describes ten findings with important implications for those aiming to improve education

and regain the necessary broad public support to do so. Public Agenda is a nonprofit, nonpartisan research
and education organization. -

FINDING 1: First Things First: Safety, Order, and the Basics

For the large majority of Americans, too many public schools are not providing the minimum prerequisites
for education—a safe, orderly environment and effective teaching of “the basics.”

It seems axiomatic to people that schools should be safe, orderly, and conducive to teaching and learn-
ing, but Americans in all parts of the country and across every demographic category say their local
public schools are not providing this basic underpinning for sound education. This study captures
decisively what opinion research has suggested over the last decade: Americans are concer-ed that too
many public schools are so disorderly and undisciplined that learning cannot take place. And the
public’s concern about order has been joined in the last few years by a disturbing new fear—that schools
are violent and unsafe. : '

FINDING 2: The Public and Higher Standards

Americans believe the higher standards promoted by leadership are necessary—indeed, the public strongly
supports them—but they do not believe they are sufficient.

Like leadership, the public has its own very clear agenda for improving the schools. People believe that
academic standards should be raised, and that schools should hold students accountable for doing their
best. But for the public, raising standards is only half an answer. Since Americans are most concerned
about whether schools furnish a safe, orderly environment in which children learn the basics,
leadership’s education agenda sometimes seems mystifyingly incomplete.

FINDING 3: Public Response to Teaching innovations

The leadership agenda for education reform faces an additional stumbling block—widespread discomfort’
with new teaching methods that often accompany reform.

The reform movement risks losing public support if it ignores the public's concerns about safety, order,
and basics. But there is another element of reform that leads many Americans to question whether
those “in charge” really share the public's goals. '

Among opinion leaders in government, business and education, the drive to raise academic standards
has been tied to a number of other teaching reforms: reforming math education to focus on concepts
rather than rote learning; teaching composition with less emphasis on grammar and spelling; ending
the “tracking” of students, and replacing standardized, multiple-choice tests with new, more “authentic”
assessments that ask students to solve problems. But the large majority of Americans are uncomfort-
able with many of these changes. Overall, the public seems to have a more traditional view of what
should be happening in the classroom. They want to see students learning some of the same things—in
the same ways—that they learned in school.

FINDING 4: The Ideal Classroom

People"s traditionalism about education does not mean that they yearn for “the good old days” in every
_respect. They seem to want a new and improved version of the little red schoolhouse.

Despite their strong support for more order and discipline in the schools, and their commitment to more
traditional teaching methods, the public overwhelmingly rejects the notion that schools should be
domains of boredom or fear. People believe that learning can be fun and interesting, and want schools
to find ways to help children enjoy their education and become more confident and self-assured. They
seem to reject both extremes in education—either intimidating students or pandering to them.

©-1994, Public Agenda



FINDING The Public and the School Wars

Most Americans are not preoccupied by concerns about sex education and multiculturalism that have
caused such acrimonious debate in many communities.

Despite the attention they have attracted, “values” disputes about how history and science should be
taught, how minorities are portrayed, what textbooks should be used, and what moral traditions should
be conveyed in sex education are not at the top of the public's list of concerns. When most people con-
siqie; how well public schools are serving the nation's children, these are not the issues that leap to
mind. : . '

FIIiDING 6: The Most-Valued Values: Tolerance and Equality

People want schools to teach values. They especially want schools to emphasize those values that allow a
diverse society to live together peacefully. '

The public’s lack of concern about “values issues” does not mean that Americans endorse education that
18 value-neutral or makes no judgments about moral behavior. There is a circle of broadly agreed upon

- values people expect the schools both to teach directly and to reinforce by example. And there are some
“lessons” that most Americans believe are not the business of the public schools—those that seem aimed
at dividing people, rather than helping them live together in harmony.

FINDING 7: Sex Education, Yes, But...

There is strong support for pubHc schools playing a central role in sex education—an overwhelming consen-
sus that parents need help. However, on questions of premarital sex and homosexuality, there are sharp
divisions over how graphic and morally judgmental sex education should be.

Americans express broad support for giving students information about the biological aspects of sex, the
dangers of sexually transmitted disease, and for glder students, information about birth control. How-
ever, sex education is a far more divisive issue when it turns to topics such as abortion, sex outside
marriage, and homosexuality. Americans have different viewpoints about these topics, and, because
they are so emotionally charged, people hold their views intensely.

FINDING 8: Special Focus: Traditional Christian Parents

Traditional Christian parents share most of the same concerns about the public schools—and support most
of the same solutions—as other Americans, but they have a special perspective on issues related to sex and
religion.
Public school parents who attend church regularly and say that they accept the Bible as the literal
word of God or consider themselves “born-again” are just as likely to support solutions directed at
improving safety, order, and command of the basics as other parents. They are, however, especially
concerned about sex education that accepts premarital or homosexual sex. They are more concerned
about profanity in assigned reading, and more eager to include Christian religious materials in public
schools. '

FINDING 9: Special i-'ocus: African-American Parents

African-American'parents have the same concerns about the schools—and the same ideas about what needs
to change—as other Americans. They strongly support setting and enforcing high standards for their
children.

Like other Americans, African-American parents are concerned about safety, order, and the basics.
However, they are significantly more dissatisfied with their local schools’ performance. There are two
areas where African-American parents have a distinctive viewpoint. They want more candid sex educa-
tion and AIDS prevention programs for their children at an earlier age. And they are concerned about
negative stereotypes in textbooks and curricula—an issue that troubles only a small percentage of
white parents. What this study captures most among African-American parents is a magnified call for
schools that are safe, for teaching that produces solid academic skills, and for programs that will help
them protect their children from AIDS and early pregnancy. -

FINDING 10: The Public and the Educators: The Fault Line Beneath the Trust

Americans still trust teachers, principals, and school boards to make decisions about how to manage the
schools—but the public's trust 1s wavering. :

Americans believe that, compared to other decision makers such as elected officials, business people and
religious leaders, educators can be trusted with decisions about running the schools. But some specific
findings about teachers and principals suggest that substantial numbers of Americans are not com- .
pletely confident about their performance or judgment.

Copies of a full report are available from: Public Agenda, 6 East 35th Strest, Suite 900, New York, NY 10016.
Tel: 212-686-6610, Fax: 212-889-3461 ($10.00 each or $5.00 each for 10 or more copies).
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Bridging the Divide:

What the Public Is Telling Educators
Could Help Resuscitate School Reform

hese are not the best of times for
educators or education reformers.
Educators are frustrated by an
apparent paucity of understand-
ing and support, as evidenced by riasing
criticisms and a wave of failing referen-
dums. Reformers see their grand designs
unraveling in communities from Colorado
to Connecticut as parents and taxpayers
join more traditional advocates of the sta-
tus quo. '

It's a particularly good time, therefore, to
stand back and re-examine goals and
strategies. We at the Public Agenda Foun-
dation in New York City have very current
information on how Amencans feel about
education reform, information we believe is

itial to resuscitating reform that oth-
erwise may be drowning.

Founded in 1975 by Cyrus Vance and
Daniel ‘Yankelovich as a nonprofit and
nonpartisan organization to study such is-
sues, Public Agenda has for the past half-
dozen years built a reputation on inter-
preting the nuances and subtleties of
public opinion on the issue of education
reform. In so doing we have identified

isperceptions and highlighted disconti-

uities between the public's agenda and
that of reform leaders.

Reviewing the situation recently, we real-
ized that despite all our previous intensive
tesearch with multiple coastituencies
across the nation, we still had fundamental
questions. Why, we asked, is there so much
opposition to reform, not only from educa-
tors who might feel threatened but also
from parents? And why is there so little
support from the citizenry at large? Why
are referendums and legislative initiatives
going down in flames, often ignited by a
bizarre. coalition of left-leaning advocates of
“political correctneas” and right-leaning ad-
herents of “values™

Convinced there was more to learn, in
the summer of 1994 we conducted focus
groups in Birmingham, Ala.; Philadelphia;
Minneapolis; and Des Moines, along with a
national, random-sample survey of 1,100
Americans. We included an oversampling
of parents with children in.school, African-
American parents, and parents identified as traditional
Christians. The resulting report, released in early Octo-
ber, was titled “First Things First: What Americans Ex-
pect From the Public Schools” (See Education Week, Oct.
12, 1994).

Analyzing that research, along with our other recent
studies in several individual states, we discovered some-
thing old and something new.

The “something old” was further evidence of what we
had found in previous research: extraordinarily strong
8upport among Americans for higher educational stan-
dards and expectations, They strongly favor clear guide-
1 on what children should learn and what teachers

ould teach. Eighty-seven percent believe students

uld not graduate from high school without writing

d speaking English well, and seven in 10 favor raising
standards of promotion from grade school to junior high.

People believe that by asking more, you get more,
They don't believe in passing kids from grads to grade,
or In lutting thom yraduate without evidence of achleve.
ment. They oppose giving “A's for etfort.” '

We also found that African-American parents and tra-

By Deborah Wadsworth
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ditional Christian parents share most of the same con-
cerns about the public schools, and they support most of
the same solutions. In fact, African-American parents
are by any measure even more dissatisfied than others
with their children’s schools and more concerned that
standards in their communities’ schools are too low.
They neither want nor expect the schools to make al-
lowances for their children.

The “something new” we discovered may explain why
this broad base of potential support has not been trans-
lated into positive public engagement, for we found fun-
damental differences between how educators and the
public view the schools and school reform. Our conclu-
sion: Until the views of the public and of society’s lead-
ers, including educators, are better aligned, and until
these groups start listening meaningfully to one another,
progress is unlikely.

First, educators and the public hold fundamentally
different views about how the schools are doing. Edu.
cators generally balieve the achools are doing pretty
well under the circumatances, while the public finds
their local schools better than s 's elsewhere, but

nowhere near as good as they should be.

An indication of the gulf between these
groups is exemplified by findings from a
study we conducted in Connecticut, where 68
percent of the educators said they believe
schools today are better than when they were
in school, while just 16 percent of the public
share that optimistic view.

The differences in how these groups analyze
the problem are equally dramatic. Educators
often perceive a breakdown of the social con-
tract whereby each generation supports the
education of the next. a breakdown they some-
times attribute to public complacency, tax-
payer selfishness, and, in the case of inner
cities; even to racism. They often see the solu-
tion in terms of more money, smaller ¢l IR
and extra help for students with various spe-
cial needs.

ontrary to what many educators be-

lieve, the public values education as

much as ever. It also strongly sup-

ports the goal of racial integration
and believes that every child deserves an
equal education. But it also believes intensely
that while the schools haven't created today’s
problems, they are badly off track in address-
ing them. People suspect that many of t
problems have little to do with money, and
that until they are addressed, more money will
in fact be wasted.

But the disconnects aren't only between edu-
cators and the public; there are equally wide
gaps between the public's priorities and the re-
form agenda. Such differences may well ex-
plain why the public's overwhelming support
for higher standards has not translated into
support for school reform.

We found three major reasons for this lack
of support. One is that the public's chief con-
cern about our schools—making them safe,
orderly, and purposeful enough for learning to
take place—is not being addressed by today’s
reform agenda or by today’s reform leaders.

People see and read about schools in chaos—
schools with little sense of order, respect, or
discipline; schools where teachers appear to
dress or act unprofessionally; schools in which
discussions take place that people consider in-
appropriate for the classroom; and schools in-

- creasingly infested with drugs and violence.

How, people ask, can learning take place in such a dis-
aster zone? And shouldn't this problem be fixed before
Continued on Page 38

Deborah Wadsworth is the executive director of the
Public Agenda Foundation in New York City. Copies of
the report, “First Things First: What Americans Expect
From Their Public Schools,” are available for $10 each
(plus §1.50 for shipping and handling) from Public
Agenda, 6 East 39th St., New York, N.Y, 10016.
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High school principals are pragmatic probiem solvers,
keenly aware of their communities, staff, and stu-
dents. They work hard and possess great energy,
enthusiasm, and commitment. They are national as-
sets that should not be taken for granted.

These impressions of America’s high schools and
their administrators evolved through visits and in-
terviews in more than 150 high schools in 23
states and 7 countries, in crime ridden cities, in
posh suburbs, in the forests of the Northwest and
the Appalachians, along California’s scenic coast,
and on the flatlands of the Great Plains. Web-
ster's remarkable and readable three-year study
yields fascinating insights into the role of the high
school principal. It should be required reading for
anyone who is — or would be — a principal in to-
day's high schools.

Paperbound: 38, pius a.processing charge.
At bookstores or order direct: 1-800-766-1158.

Phi Delta Kappa, P.O. Box 789, Bloomington, IN
47402-0789. MasterCard and Visa orders aiso
are accepted by fax at (812) 339-0018.
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OUR OTHER YOUTH 1995 CONFERENCES:

February 17, 18, 1995 - San Diego
April 7, 8, 1995 - Baltimore
Aprnil 28, 29, 1995 - Dubugque

Friday In-depth Application Workshops
© Adult Respounsibilities, then Youth Responsibility
¢ Positive Classroom Interventions
* Practico What We Preach: Adult Communication Skills
Friday Information and Demonstration Workshops
* Successful Programs and Practices - Nationwide
¢ Schools-within-Schools
® Community and Parents )
Offered by Authorities sn OUR OTHER YOUTH

Saturday Intensive Training and Practice

= with Jerry Conrath
* How Adults Teach and Reinforce Levels of Pride

® School to Work Imperatives
* Ways to [nfluence Other Adults

"Hard Work Done Well Feels Good"

For information: Our Other Youth » (206) 468-3169 «
RL.2Box 2434 « Lopez Island, WA 98261
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any academic-refurm agenda is
tackled?

It's difficult to overstate the
force of ‘public opinion un this
issue. Almost nine Americans in
10 believe that dependability and

. discipline make a great deal of

difference in how students leam,

versus about half who believe
that learning will improve by, for
replacing multiple-
choice tests with essay tests.

" Three-quarters of the population

supports the permanent removal

¢ from school of students caught

with weapons or drugs and the
removal from the classroom of

" persistent troublemakers.

It's people’s chief interest, and
they fail to find it covered in most
discussions of school reform.

Some people will respond that
the media have overemphasized
the problems of order and disci-
pline or that certain proposed re-
forms will help address them. But
the public is convinced that the
learning environment is seriously
deficient, and reformers need to
deal with that fact, whether it be
perception or reality. .

The second public view that is
threatening support for reform is
captured in responses to the ques-
tion “Which student is more likely
to succeed?” Sixty-one percent of
the public responded that the stu-
dent from a stable and supportive
family who goes to a poor school
is more likély to succeed. Only 26
percent believe a good school can

" compensate for a troubled family.

Moreover, 55 percent of the public

. say parents are doing a worse job

than in the past. And if that’s the
case, some people reason, willit
really do any good to pour more

. money into the schools or reform

the curriculum? Americans across

* all racial and demographic cate-
- gories support this concept.

The third factor at work is a
strong suspicion among the pub-
lic that reformers are promoting
fuzzy and experimental teaching
techniques at the expense of the

! basics. People believe that chil-

dren should learn grammar and
spelling before creative writing;

them. And for most people. it
doesn’t seem cruel ur wasteful tur
students to memorize the 50
state capitals and where they're
located.

What's happening, we believe;

_is that people are discovering

through their own interactions
and experiences with young peo-
ple that those basic skills are not
there. When someone observes a
supermarket checkout person
who cannot make change, that to

them is authentic assessment. It

convinces people that the basic
skills are not being taught or

Reoecca Kingery

learned. and thev regard those
basics not only as important in
themselves but also as the foun-
dation for more advanced learn-
ing. To promote “higher-order
thinking skills” when kids can't
make change seems to the public
wrongheaded if not absurd.

Public views on teaching tech-
niques remain pretty traditional,
and people are concerned about
what they see as educational
“fads.” They tend to reject ex-
tremes of any kind; for example.
they support neither corporal pun-
ishment nor the use of street lan-
guage in teaching innercity kids.

So when we talk about math re-
form. for example, we face a di-
chotomy. Over 80 percent of our
math professionals favor the early
use of calculators; only one in 10
Americans agrees.

In contrast to their concern
about teaching techniques, the
public is less preoccupied with de-
bates of such issues as sex and
AIDS education, multicultural ex-
periences and stereotyping, and
school prayer. They also go be-
yond what [ have space to cover
here. For purposes of this exposi-
tion, let me say only that people
are far less concerned about these
issues than they are about safety,
order, and the basics.

It's also worth adding that
while teachers remain generally
well regarded, we found what
seems to be some diminution of
public support. We think that
people’s doubts grow out of a per-
ceived lack of discipline and
order in the classroom, and a
perception that some teachers
are more anxious to be pals with
kids than to be role models. Peo-
ple cite good teachers and an or-
derly learning environment as
the most important factors
needed for children to learn. But

RPeATg.

mance on academic matters.

The key issue, of course, iy wha
to do with this information, whic:
seems to me to be practical, com
monsensical, non-ideological, an.
tntellectually consistent.

[n fact, whether we believe pe
ple are correct in their v i

J .
beside the. point. Th !
strongly held views by the P#BpI.
who pay the taxes. pass or defea:
the referendums, and elect mem

bers of schools boards and stat.

legislatures. If we want to im

prove our schools, we had bette:
take their views into account.

Educators and education re-
formers need to consider at leas:
three possible alternative re-
sponses. Any one of these choices
or a combination, could be appro-
priate in any particular situation

One option is to decide that the
public's concerns require genuin.
change in the leadership agenda
This might meun expanding tha:
agenda to incorporate such item:
as safety and discipline and pro-
grams in parenting skills. I
might meari.a more overt empha-
sis on basics and possibly re-ex-
amining or delaying some of the
more innovative teaching tech-
niques until a successful founda-
tion has been laid and the public
is more receptive.

Another option is for leaders .
determine after an honest and
candid soul-searching that the
public's views stem from seriou=
misunderstanding about what is
really taking place in the schools
and to respond, therefore, with
better, more effective commuruca-

tions that correct these mj :
ceptions. That doesn’t
new slogan or marginal repa -

ing; that approach has been tried
in many communities and found
wanting. It means real. thought-
ful. and ongoing communication
that acknowledges and addresses
the public's concerns and priori-
ties and explains clearly how
schools are addressing them.

Athird approach is for leaders
to conclude that the public's point
of view is in whole or in part mis-
taken, a conclusion that requires
the exercise of true leadership—
the slow, exacting process of
building a constituency for ideas
that are worthwhile but not popu-
lar. This is the most difficult path
but the only honest one if leaders
conclude that their approach, and
not the public’s, is the one that
will best help children and their
families.

We at Public Agenda present
this research in the hope that ed-
ucators and reform leaders will
read it carefully, thoughtfully, and
objectively in an honest effort to
understand what the public is
saying.

Is the public right or wrong?
Perceptive or wrongheaded®
Whatever one concludes, and
whichever course of action is

-adopted, the public's perceptions

should not be dismissed ligh
Educators and reformers .
listen to and respect what
public is saying. For change will
not occur until the public becomes
an equal and valued partner in
the effort. n

- BREREREY . STV
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EXECUTIVE SUMMARY

Many of Connecticut’s educational leaders are convinced that the Connecticut public has
“turned its back on the state’s children.” There is widespread concern among educational
leadership that most people tn Connecticut are complacent about the schools in their own
communities. unconcerned about schools in other areas and especially indifferent to the
problems of the inner-cities. As a result. they feel that the public has broken the implicit
soctal contract where older generations support the education of the next generation. and
they see the pubiic us increasingly unwilling to support education. precisely ata ime |
when u public school svstem overburdened by sociul problems 1s desperately in need of
support. To test this perception. Public Agenda conducted a state-wide survey: of public
attitudes. supplemented by focus 2roups and a special survev of educators and commu- |
nity leaders. '

Our research shows that the leadership perception is partly right and partly wrong. The
Connecticut public is ambivalent about support tfor education und about proposals to
intecrate the schools. However. resistunce grows not from lack of concern. but from u
view that the schools are headed in the wrong direction. From the public’s point of view.
(s educutors and parents themselbves who have broken the contract. Speciticaliv. the

~Connecticut public feels that the schools are failing o hold up their end in four siznifi-
cant ways: failure to maintain a safe environment tor children. failure of many parents to
support their own children. tatlure to teach even basic literacy and computational skills,
and an inadequate emphasis on discipline.

Safety

Eighty-one percent of the Connecticut public believe that keeping the schools free of
drugs. crime and gangs should be a top priority. and only 28¢% think that the schools are
doing a good job at this.

Parents

Eighty-two percent think that parents are “not fultilling their responsibili-
nes toward the education of their children”™ Muny Connecticut residents

do not see what good it does to support public education when parents Many Connecticut
themselves are not doing their job. residents do not

' see what good it
Basics does to support
Fifty-eight percent believe that the schools are not doing a good job of public education
teaching “the basics™ and people are deeply skeptical of new educativnal when parents
methodologies such as heterogeneous grouping. Ninety-four percent themselves are not
think that schools should be changed so that no one can graduate from doing their job.

high school without being able to write und speak English clearly.

Discipline and Respect for Authority

There is a widespread beliet that the schools are not stressing discipline. failing to teach
students good work habits and allowinyg some students to disrupt the education of others.
Eighty-six percent support tuking persistent troublemakers out of cluss, and $3¢ think
that students should not be allowed to leave school grounds during the day.



From the public’s perspective. these privrities have three things in common: they are
essential for quality education. the public schools are not doing a zood job on them and
thev have virtually nothing to do with money. By an almost two to one margin. peoplie
say that schools especially need “greater accountability and more discipline. things that
do not cost more money.’” '

Furthermore. Connecticut residents say that they have been burned by past reform ettorts.
which have raised taxes and’teachers” salaries but not. in the public’s view. improved the
quality of education. Only 20 of the state’s residents think that increasing teacher
salaries in the 198075 substantially improved education in the state. Catholic schools. by
contrast. are perceived as doing a good job by 62¢% of Connecticut residents, and our
study suggests this i precisely because they emphasize the basics and remove trouble-
makers. s

Despite their criticisms. Connecticut residents are not willing 1o abandon the public
schools. Only one-third of the public support instituting a svstem ot vouchers thut could
be used ut private schools. And onfy 247 fuvor meuasures o have private companies
manage the public schools,

The survey also focused specttically on intezration and the plight of

inner-city schools, African-Americans and whites <hure many of the <ame
criticisms of the state’s schools in cenerul apd of inner-city schools in

particulur. Both groups ugree that the most severe problems for inner-city’ : : _
students include unstable families. lack of parental support. and crime and TNk that increasing

Only 20% of the
state’s residents

drugs. teacher salaries in

the 1980's substan-
But African-Americans are more likely than whites to single out more tially improved
school-specitic concerns: low levels of tunding. a scarcity of good education in the
teachers. and the presence of many teachers who do not enforce high state.

standurds. Thus. they are more supportive of meuasures that would in-

crease funding for tnner-city schools and promote integration. Whites are

more likely to think that such steps will not make much ditterence to

inner-city children unless and untl schools and families first deal with the wp priorities:
safety. parental involvement, the basics. and discipline.
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