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ABSTRACT

A study examined wvhether the Career Intern Prograa

(CIP). can be replicated in new sites at reasonable cost within a
reasonable period of time. (The CIP is an alternative high school

" designed .to enable disadvantaged and alienated dropouts or potential
dropouts to earn regular high school diplomas, to prepare thes for

meaningful employment or postsecondary edidcation, and to ) _facilitate

their transition from: school to work by providing imstruction,
counseling, hands-on career exposure, diagnosis/assessment, and

ciimate.) To determine the feplicability of CIP, three nev -sites were

. compared to the original site in Philadelphia. The comparisonm focused

}¢ s on whether the program, as implemented in the nes sites, remains the

' same AS the prototype program in terms of goals and practices;

‘whether any changes instituted at new sites are improvements; whether

- “the new implementation systém is more effective than the usual

. “developer~public school linkages; and whether the overall

. . dissemination/implementation process is efficient. After completing

their, .ipjvestigation, evaluators concluded that implementation in the

=TT new sites demonstrates the .replicability of the prograa.

;. Recommendations’ were made concerning coamunity involvement and (
funding guidelines. (Related reports evaluating other aspects of CcIP

', are available separately through ERIC-<see note.) (MN)
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PREFACE

.

“
o

This report precsents RMC's findings and conclusions about the
implementacion of an ambitious youth program, the Career Intern
Program (CIP). Analyzing CIP implementation has"been but one facet
of a comprehensive evaluation of.the demonstration of the program in
four local sites. The total evaluation comprises three other tasks
as well: an assessment of enrollee outcomes,  an analysis of rela-
tionships between CIP operations and youth outcomes, and a compar-=
ison of the CIP with other programs designed to attack the high
unemployment and unemployability of economically disadvantaged young

peopler~

Descriptions and findings of these other tasks are pre-

sented in other reports.

An overall evaluation summary also com-

bines the major findings of all tasks and discusses their inter-
relationships. The reader is therefore cautioned that a complete
picture of the CIP demonstration cannot be realized from this report
alone; the entire set of final reports must be taken together for
that complete view.

Two questions need to be answered to elarify the context of
this report. First, why study implementation? _Since the "proof of. .
the pudding”" is to be found in the results of the CIPs in the new
sites, why not just look at outcomes in some scientifically.re-
spectable manner and report how well the young people involved do on
salient measures? Second (assuming a satisfactory answer to the
first question), since the researchers' approach and selection of
foci influence the findings and conclusions, what is the frame of
reference from which the research has been carried out, and through
what methods? The answers to these questions will aid the reader in
{ determining the worth of the assessment.

X

Why study implementation?

PR oy ey
5

Assessing the 1mp1ewentatlon of a program such as the CIP is an
intricate, sensitive, and expensive process. Six twowperion visits
to each of four sites for a week or more each time, plus innumerable

telephone calls and three years of expenslve researchers'’

time, have
A focus on

been devoted to studying the CIPs' implementation.
participants' outcomes alone would have greatly reduced the taxpay-
ers' cost for evaluation; what justification -is-there for expending
these dear resources?

S T

One reason to stidy implementation is to verify that the
program being evaluate¢ is in fact there. Provus (1971) was among
_the earlier writers to point out that evaluations based exclusively
- on outcome assessment had no empirical basis for concluding.that
: outcomes devolved from projects, for no description of the projects
s existed. Provus' call to document that a program exists before
; "~ concluding ‘it did or did not lead to certain results has been reit-
% erated frequently in the years since, for instance by Charters and
1 Jones in 1973. But only recerntly has the advice clearly begun to
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. - affect social-program assessment practices. Recent trends in fed- .
. erally sponsored program-evaluation planning, epitomized by Wholey's @

(1979) prescription for "evaluab111ty assessment," suggest that the

idea of verifying that the program is in fact operating has finally

taken firm root.

Documenting program operation could, of course, be done just coe

prior to and during.the course of conducting an outcome evaluation.
, It could even trigger a summative evaluation. So why bother to
. 8tudy the: whole implementation process? The answer is that infor-'
mation darived from studying implementation can be used to give - —
program operators and sponsors critical management data. and to -
improve implementation. While RMC's study was not designed to be
formative, information from RMC was occasionally used formatively.

There are dangers in- researchers getting involved in evemr an ¢

indirect way in program administration. A sure ‘way to lose the

| . conf1dence of program staff members is to be perceived as the
| V'spies" of the sponsors or of the h1gher levels of the operating
| agency. If the implementors' confidence is lost, so is the possi-
: - bility of getting more than a superficial and staged view of program .
s operations. Another possibility—is—that—the-researchers—witi—take—
| 'gides,”" or come to be seen as doing so. If the researchers are

Y

E perceived as having been coopted or. as taking an advocacy role for
- . , one group, they will be neither listened nor talked to by the other
N groups. As Pressman (1975) notes, '"locals" (those who implement
. programs), and "donors" (those who sponsor, monitor, and evaluate
i programs) often have stereotyped images of one another that cause
) major antagonisms to develop. For researcners to become ideatified
with one group is to limit their relationship with the other.

—— ~

‘ Regardless of these and other dangers inherent in using imple-
j mentation research for formative~evaluation purposes, we feel it is
L. . impossibple to prevent ‘the use of data about 1mp1ementat1on in oper-
E ational decision making. At the least, implementors are” going to
know that sometime, somehow the research data will be given to
‘sponsors, It also would be very naive to think sponsors will not
; use data from any source to make decisions. So the researcher may
T as well adimit to the fact and deal with it openly. Operators also__
are usually very ‘eager (i.e., anxious) to know what researchers'
: opinions, findings, "facts," ‘and conclusions are so as to prepare
’ — for their—impact—or—to—adjust their program, or both. Since it is
-———Inevitable their data will be revealed eventually, we feel re- -
searchers should share them .with appropriate cautions about tenta-
. tiveness, limited perspective, and so on; as the research proceeds.
. If that doesn't solve all problems, at least it uncloaks anxiety-
provoking mystery and lets everyone know the researcher is not
taking sides. It also leads, we have found, to greater clarity of
: data;- as all actors have the opportunity to react to the research-
ers' interpretations. - -

A third reason”to Study implementation is to contribute to the
improvement of future implementation practices in general. There is
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a variety of theory about the dynamics of program and policy imple-
mentation. Descriptions of actual cases are good for' testing these
theories. If one theory is supported by real events while others
are not, then analyt1c and predictive power accrue to that theory.
The experience of one program implementor, if known to others, can
alert them to many salient issues, and provide examples of ways to
or not to deal with situations. This is not to say that one per-
* son's methods for gaining, say, parent support will work for all
others. Contextual factors are too strong to allow such a simple
relationship. But, in general, -we stand on the shoulders of those
““who went before, as Descartes and Einstein both said, and knowing
their experiences can help us to advance, or at least not to repeat
their mistakes.

Our study of CIP 1mp1ementat1on is justified therefore because
it can-verify that the program is actually operating (or not),
because information about implemeutation can be useful in mak1ng
program decisions (and will be used no matter how we try to .avoid
it), and because future program implementaticn practices can_be
improved by it. If one accepts this ratidnale, the next point of

interest is_the perspective—from-whicli our study of implementation

proceeds. Only if our frame of reference and our choices ‘of foci
are understood will our material be useful to readers.

N

Researchers' perspective /[ph

There are three salient aspects of the frame of reference from
which RMC has approached assessing the implementation of the four
CIP projects. First, we believe the purpose of implementation is to
get the program "up and running"” in the most efficient manner
possible. This is a logically based conception. It simply does not
make sense for one to try to install a program at ‘all in any manner
other than that which will make it fully operational in the shortest
possible time with the least amount of difficulty at the lowest
cost. This bias toward efficient, effective implementation pushes
us as researchers to jivdge positively those events, processes, and
tactics that cnhance implementation. While our bias is, we believe,
sharad w1de1y, it should be noted that it has the potential for
making us inadequately sensitive to the benefits of some events that
appear in the short run to block cor slow down the realization of
full implementation. Recognizing this, we try in our efforts not to
come to hasty conclusioas nor to neglect any data sources or imple-
mentors' points of view.

Seconuu on the basis of our own experience and the findings
of others in the field, we accept and strongly support the notion

that 1lofal ‘contextual conditions affect program implementation,

critically. Following from this position, ‘we believe it is in the
best interests of effecting full program operation to expect imple-
mentors of model programs to tailor or adapt specific program
structures or procedures—in--a —new_JmplﬁmenQQ5;95_51533 in order to

make them function as intended in theiricew context. Organ1zat1onal
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.~ arrangements and implementation practices that succeed in an tori-
ginal site will not necessirily (or even probably) succeed in an
adopting site. As contexts differ, so must forms and practices. -

This is not to Say that we disagree with the concept of program
- * or model replication. Indeed we feel it is important for new sites
to replicate the functions of-the or1g1nal program. We believe the
functions performed by the or1g1na1 program are tesponSLble for the
~— ———-— --——original "succéss, and that instituting these “functions in new sites
will lead to success there. HowevVer, we do not equate function:
i with specific structures or processes. Structures and processes
- evolve in a place—because they serve to accomplish a particular
uvrpose--such as establishing and maintaining productive relation-

ships with other community agencies--and they are thérefore idio-

. ‘ syncratic at least somewhat to the time and place in which ‘they are

c operating. Structures and prccesses to accomplish the same function
in a different time and place will be best configured so as to fit

v the situation. The purpose-~to implement a function--remains the

same, but "the spec1f1c uax_Ln_dn_ltwchanges—aeeordtng—co~tuu con
. stra1nts and opportun1t1es of the context.

- This orientstion to contextually based modi operandi leads us
to reject the notion that research should focus on "fidelity," that
is; the extent to. which program adopters rep11cate specific, ways of
doing things. Rather, we look for evidence tnat program functions
have been appropriately established, in any way that works in the
new site. To accomplish this, we analyze the original practices and
structures in terms of thzir functions so we can assess the degree

“ to which the functions have been implemented by new program users.

‘Finally, we are aware, acutely, of our own limitations. As re- .

s « searchers we enter the lists with a mandate far greater than we can
; possibly. fulfill. '"Go out there," we are told, "and find the
‘ . truth.” Yet there is a multityde of truths. Each actor in the
implementation process sees events in a particular way, shaped by
personal and organizational perspectives and agendas. It is there-
fore likely, if not inevitable, that what we preseunt is only par—
tially "the truth."” We try to be objective, we solicit everyone's
percept1onr we employ a variety of methods, we come from various
disciplines, and we try to stay alert to our own and others' biases.
Still, what we describe, and how, and what we conclude .are limited
~ by our approach, our access to data, and our resources, naot. to
mention by the willingness of -our respondents to respond. There~
fore, we acknowledge that what follows in this report is our best
estimation of the truth, Nevertheless, we feel it is a useful one,
and; as objective a portrayal and analysis as the conditions of the
endeavor and the state of our craft permit.




/. ) EXECUTIVE SUMMARY

Large numbers of youth dropping out of school and high ‘zates
of youth unemployment, especially severe among poor and minotity

. youth, have prompted policy makers to support the development of
programs des1gned to enable young people to graduate from secondary
school and increase their career awareness and career-plann1ng
skills. Ultimately, this policy aims to increase the employability
of young people and thereby improve their prospects for productive
and satisfying lives.

One program created in response to this pol1cy is the Career
Intern Program (CIP). Conceived, developed, and teSted in the early
and middle 1970s by | Oppottun1t1es Industrialization Centers of
America (0IC/A), the CIP is an alternative high school program for
dropouts and students at ' high risk of dropping ouq, In its develop—

e_mental-s&teT—Pht%ade%phIa‘”the CIP provided d1sadvantaged youtih with

motivating academié instruction to enable them to complete high
school and with career-or1entét1on activities to ease their tran-
sition from school to work or further education. *

Evaluation of the CIP in Philadelphia found it had a signifi-
cant positivé impact on young people's academic achievement and
post-secondary experience. Therefore, in December 1977, four lokral
affiliates of OIC/A began repiticating the CIP-under the -Department
of Labor's (DOL) authority through the Youth Employment and Demons
stration Projects Act of 1977 (YEDPA, P.L. 95-98). The Nat1gnal
Institute of Education (NIE) managed the demonstration under an
Interagency Agreement (poL 99-8-795-07-2) with DOL. - /,//

The purposes of the demonstration were to see if the CIP was
replicable in new sites at' reasonable cost within” a reasonable
period of time, and ‘to determine whether the same success achieved
in Ph1lade1ph18 could be realized in the new sites. RMC Research
Corporation (RMC) was retained by NIE to 'study’the sites' implemen-
tations ana determ1ne answers to Chese questifons. .ot

Thiéfreport presents RMC's findipgs relative to the first of
four tasks involved in the evaluayion. This task, Task A, was
intended to answer the basic questi6én, "Can:the CIP be replicated in
new sites at ‘resasonable cost within & reasonable period of t1me?"

the demonstration, the
at least implicit in
the demonstration. 0IC/A and* the four local 0ICs were granted
$5,684,000 over a 33-month period to condutt the program.

To focus fge’Tgsk A effort, NIE asked that four aspects of the
demonstratiion be specifically ipvestigated. Three of these were
as subquestions .oft Task A: Does the program, as imple-
‘mented in theQ four new sites, remain -the same as the prototype

3
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proxram in terms of goals and practices?, .Are changes instituted in
the new sites, if any, improvements -in the program?, and IS the
process of implementation through the OIC system more effective than
through the '"usual developer-public school linkages"? The fourth
issuye to be addressed in Task A was the efficacy of the overall
disSEminationﬁimplemeﬂtation process, .

. Information relevant to Task A was collected pr1mar11y through
a series of visits to each site. Analysis of this information led
RMC to conclude that the attempts to replicate the CIP did effect

full implementation in three-sites. That is, in three of -the four
sites, we observed that instruction was ihdividualized for each
intern, appropriate counseling was being provided, inter were

.attending suitcble work—exposure placements, a positive, supportive

program climate was present, and other program functions were be‘ng
accomplished. The criteria by which these judgments were'made were

‘developed from the iatended CIP functions—described—or-implicit, Tin

the program description supplied -by the CIP' s developers, 0IC/A.

Of course, this is not to say .that implementation always
proceeded easily. There were serious problems. eventually overcome,
in getting the CIP started lnéyhree sites, due to school-district
and teacher-union hesitancy about the program. Adequate staffs were
difficult to attract and hold with thé time and salavies available,
especially at the site-leadership level. Employers were not as
willing ag had been expected to have youth observers in .their work
sites, Internal un1cat19ns and coordination somet.mes broke
down. There wereSag any g1ven time, areas in which each CIP cuuld
improve. Staffing was weak in some areas; curricula needed to be
expanded and modified; ties with business, industry, and the commu-
nity required further development; program alimate needed to mature;
aAnd counseling programs needed further refinement. However, 0IC/A
and the sites addressed these problems with vigor and imagination as
implementation proceeded, leading to the overall comclusion that the
CIP was implemented. ! ‘

. g X . .
. Of .course, thz CIPs have not uniformly operatea as duplicates

" of the prototype. 'The sites differ from the original in demographic

characteristjcs, in established commun.ty’ institutiof’s, in re-
sources, and in many other ways. Such differences requirs 2 new
'‘program to.adapt in order to fit in. Thus, changes have been made
in, some CIP practices to accommodate local situations. However,
the new sites retained their commitment to the program goals and

rgctices. Furthermore, there have been concrete examples of young
lives redirected toward higher achievement, greater social respon-
sibility, and enbanced persoral satisfaction. The CIP's repli-
cabilivy, in terms of its fundamental functiors, has been solidly
demonstrated in three sites.

..

For the most:- part, specific‘changee in practices introduced to
facilitate processes--for 1nstance, revisions i1n Pecord-keeping pro-

cedures--have yenerally been adaptive and consonant with program

/
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goals. Some changes in practices forced by events in the implemen-
. tation process or by locally imposed constraints were less adaptive,y
¢ but resulting problems were addressei and resolved constructively.

Overall, changes that were made contributed -to the success of the
implementation effort: They have neither constituted departures
from CIP goals nor led to continuing failures to accomplish CIP
.o functions. As adaptive responses to constraints in the new sites,

cC ‘the changes may be regarded as improvements. Without them further
progress in implementation would have been virtually precluded.

Assessment of whether such changes have led to the same or even more
desirable outcomes. than were realized in Philadelphiz must wait on
collection of additional outcome data and analysis of specific

-

?j process-to-outcome relationships.

; The  successful implementation of the CIP in three new sites
. indicates the 0IC system is a viable diffusion mechanism. This is

”yr“~A~»*»~hard1y surprlslng given the effectiveness. the OIC system has

s demonstrated in its training and development programs over the past
- two decades. Whether this OIC-based process of\xmplementatxon has
” been more effective than would have been accomplished through the
"usual ~ developer-public school linkages" cannot be empirically
demonstrated at this point, since no attempt to disseminate the ‘CIP
through these’ "usual"’channels occurred. While the OIC system was
not very experignced. in dealing with school districts prior to the

2

) CIP .demonstration, Luls has chaunged. Moreover, there are several
s characteristins of the 0IC system that suggest it has certain
o advantages, over the usual linkages. For ‘one, the pervasive OIC

ethos and commitment to self-help give OIC personnel a common
: motlvatlon to work toward shared goals. Second, the OIC system is
- "more accustomed to working collaboratively than the traditional
' ‘educational diffusion structure. Third, the OIC system "owns" the
. i CIP; that is, as the program's developer, 0IC feels a great commit-

e . ment to see it succeed. Fourth, the OIC system is perceived by
3T target population as an ally, as 3a organization of, by, and for the
i people it seeks to serve. This is less trye of the "usual" educa-
2o tional system: Thus, the OIC 3§stem should enjoy greater accegs to
' . potential CIP participants. Fifth, the 0IC system has strong
linkages with employers that have beep used to 809 advantage in the
. y ‘"demonstration.. These factors imply an advantage/ g}bthe 0IC system
. i ,ﬁfor 1mp1ement1ng a program like the CIP. This t eoretical advantage
. . for the QQSystem and 0IC's ‘success in the 1mp1§qentation have led
s " RMC tc¢ 5conc1uslon that the 0IC system probably is more effective
’ for dxss’ inating the- CIP thanthe Musual" channels would be., It is

v1rtually certain. that the OIC system 18 no less effective.
- & ’”~

; . . In addition to add}essing the specific questions posed by Task
-8 .A, RMC has also analyzed the overall disseminatiori/implementation
bl b process of tihe - CIP. The CIP demonstrat1on has corroborated the
: * findings and conclus1ons of earlier studies of implementation.
T Insufficxeut tim¢ for plann1ng, preparation, and training, and lack
T e of coordination 'with the schedules of communxty institutions had
Cen ) negatxve effects on lmplementat1on. Complex fnanagement and com-—
LS . muhications arrangements' and aﬁb1guous1y defined implementation
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roles confused and delayed operations. The specific skills and
Knowledge required to dissemina.e alternative educational programs
are different from those needed to develop them. The application of
obtrusive evaluation designs to devaloping programs impeded imple-
mentation and reduced the interest of potential participants.
Differential perceptions of expectations resulted in tensions among
implementors. .

Clearer, shared understanding of the dissemination/implementa-
tion process among all actors in the CIP demonstration would prob-
ably have prevented or reduced some of the problems encountered.
The legislatively imposed deadline for reporting the results of
YEDPA demonstration projects to Congress put a severe burden on
implementation. To meet the schedule, much initial planning and
coordinating with local school districts had to be radically abbre~
viated. The impact of this initial condition was felt for long
afterward. Nevertheless, because of the unflagging efforts of
0IC/A, the local 0ICs, and the CIP staffs, the CIPs in three sites
did become viable. X

(The professional judgment of the evaluation team, at the end of
" our Task A studies, is that implementation in the new s.tes demon-
strated the replicability of the program. ) Many problems that beset
the implementatiofi process, though they slowed the achievement of
full operational status, need not recur in future federally spon-
sored programs cf this sort if sufficient time is allowed for
start-up planning and if the experiences of this and other, similar
programs are taken into account. Other problems could not have been
avoided and will.continue to affect demonstration and dissemination
efforts because they will arise from the milieux in which programs
will undoubtedly be attempted. Adaptation of programs continues to
be necessary on an ad hoc basis, but usually can be accomplished
without serious repercussions to program goals or functions.
Finally, continuity of appropriste program leadership 1is necessary
both to complete implementation and to maintain program quality over
time.

% N . . .

Even granting that some ad hoc fiddling and muddling through
will be necegsary in future attempts to introduce exemplary programs
to new sites, the findings of this study have led to some recommen-
dations for policies about demonstration efforts.

LY

First, and most fundamentally, policy makers and program
planners should be aware of and sensitive to the exigencies and
Aynamics of program implementation in the "real world" when they
formulate solutions to social problems. Translating an innovative
approach te societal needs into a working program is not a linear
engineering task, even with a moderately specific program model to
guide the effort. A simple technological orientation to imple-~
mentation leads to unrealistic expectations and virtually guarantees
that major problems will arise. A more complex, broadly focused
frame of reference is needed at the policy-making and program-
planning levels to foresee and account for the complexities and
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- discontinuities of program implementation. Otherwise, the ﬁaﬁiliar

cycle of grand promises followed by non-existent, partial, or

temporary realization of goals will result. Only to the extent to

which they take into account the complex, dynamic nature of imple-

mentation will policy objectives and program concepts be efficiently -

and fully achieved. This general recommendation subsumes a number

of specific issues, Sufficient lead time must be granted for

3 analyzing the program's fit into proposed new contexts and for .
fiegotiating and coordinating with existing agencies. Funding must
be adequate to pay program staff members comparably to similar
positions in other agencies. Program personnél with strong tech-
nical and interpersonal skills are required. ' Evaluation plans must
be developed that do not impinge on progrgm-operations. While there -

. - is no such thing as hassle-free implementation, policy and planning Y

—— significantly affect the ease with which it can be accomplished. P °

Second, OIC/A, and by exbrapolatxon, other qualified
communxty-based organizations (CBOs) should continue to be involved

* i in program development and dissemination. The advantages cited
: above for organizations such as the 0IC system undoubtedly enhanced —
: the implementation of ,the CIP., These factors, coupled with the

proven technical competence of many CBOs in a wide range of en-
deavors, suggest a high potential for using-CBOs as instruments of
sdcial improvement.

Third, leg;slation and policy should give guidance to program .
ki 1mg}ementors and adopting sites about the extent and duration »f
) federal subsidization of programs. It is reasonable to expect that
v federal support for programs such as the CIP will not be indefi-
o nitely extended. It is sure that local support for such programs
\ will not materialize until the programs have shown superior results
i and until the availability of federal support is curtailed. In the
v : CIP demonstration, however, the absence of "sunset provisions in

i legislation and policy both reduced the incentive for implementors .
oo : and adopting localities to think about transferring the financial
H burden of programs to non-federal sources and created uncertainty

about the future that affected operations. This is not a recomme”-

dation for legislation to specify exact phasing formulse for with-

drawal of support or precise cut~off dates, as such specifics should

be based on characteristics of individual programs, their implemen-

tation plans, and the characteristics of adopting communities, -
Rather, it is a call for legislators:and other policy makers to

o clarify their intentions regarding continuation of federal support

¢ ' so they may be considered in adoption decisions ard implementation

i plans, :
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I. INTRODUCTION

Youth unemployment, particularly of minority-and economically

didgdvantaged young people who have not completed high school, is
a major social problem in the United States. A variety of programs
have been advanced to address both youth unemployment and the high
incidence of dropping out of school. One of the most successful to
date has been the Career Intern Program (CIP), developed and tested
in Philadelphia by Opportunities Industrialization Centers of
America, Inc. (0IC/A) from 1972 to 1976. 1In Philadelphia, the CIP
achieved notable success in enabling dropouts and potential dropouts
to graduate from high school and make effective transitions to
productive, stable employment or further technical or academic
education, ' !

= The CIP is an alternative educational program for young people
who have dropped out of high school or are at high risk of dropplng ] .

- out. The program maintains a strong career orientation in all its -

- activities. The curriculum is infused with career information and

applications of academic skills to work settings; counseling is

predicated on’ participants' career aspirations; field trips and

extended observation placements in work sites are regular parts of

the CIP. The CIP is small--no more than 200 youth cnrolled at a

time--sc classes and counseling loads can be small, allowing in-

tensive 1individualization of participants' programs. The CIP's

small size and career focus are intended to accomplish the twin

obJectlves of motivating participants to succeed and assuring they

acquire the basic skills and career-dec131on-mak1ng savvy to realize ) ’

“ their career goals.

Under authorization of the Youth Employment and Demonstration
Projects Act of 1977 (YEDPA, PL 95-93), the Department of Labor
(DOL) and the National Institute of Education (NIE) entered into an
Interagency Agreement late in 1977 to test the replicability of the
CIP and to find out if the same beneficial outcomes could be
achieved in new sites. “Subsequently, NIE contracted with 0IC/A, and
0IC/A subcontracted with local OIC affiliates in four sites across -
the country to implement the CIP.

To study the effectiveness of the CIP in the new sites, NIE
awarded a contract to RMC Research Corporation's Learning Systems
. Division in Mountain View, California, in April 1978. RMC's charge
: " has been to undertake four tasks:

ORI

e assess the sites' implementation of the CIP;

o determine the effects of the CIP as implemented in thg new
. ’ sites and. compare the .effects with those achieved in Phila-
' delphia;

ﬁ , e analyze the program to determine causal relationships: among -
3! program components and effects; and
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e compare the CIP with other youth programs in aspects relz-
vant to policymaking.
s S

The sites selected for the CIP replication were inner-city
regions of three major metropolitan areas and one small (population
32,000) city. The geographical locations of the sites included the
east, midwest, and northwest sections of the nation. The main eco-
nomic activity at three sites is manufacturing, while at the other
there is a high proportion of retailing and professional activity.
The similarity and variability' afforded by these four sites were
felt to provide a reasonable test of how the CIP model might operate
in various contexts.

‘Objectives of this Report

This report presents RMC's findings and conclusions about the
process of disseminating and implementing the CIP. Recommendations
reflecting what occurred during 1mp1ementat1on are directed at both
the Congress and the executive agencles involved in this demonstra-
tion, DOL .and NIE. Only Task A is covered by this report. Separate
reports address Tasks B, C, and D.

" The central question addressed in the study of the dissemina-
tion and implementation of the CIP has been, "Can the CIP be repli-
cated in new sites at reasonable cost within a reasonable time?"

. This_is a broad question; it entails many nuances and leads to a

number of possible approaches. 1In addressing this overall question,
the approach taken was to use three subquestions as focusing or
organizing points: (a) Do the CIPs in the new sites remain the same
as the ptototype in terms of goals and practices? (b) Are changes
in the goals and practices in the new sites, if any, improvements in
terms of the overarching goal of helping disadvantaged youth finish
their educatlon and make ine transition from school to work? and
(c) Is the process of implementation through the 0IC system more
effective than through other possible systems, such as the tradi-
tional developer-public school linkages? Simultaneously, the study
has tried to maintain a broad perspective on the dissemination/
implementation process as :a whole, and findings, conclusions, and
recommendations about that process are also.presented.

Not surprisingly, hard and fast answers to some questions have
not been reached. However, the findings do lead to several conclu-
sions about the demonstration effort that we feel are solidly
founded, and to recommendations that we feel ought to enhance

similar efforts in the future. , L

Report Organization.

The body of this rébort begins with descriptions of the imple-
mentatfon process at the nitional and site levels. Our findings,
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conclusxons, dlscussxon, and recommendatxons follow in Chapters III
through V1. -

- Background

The.0IC system is a national network of skills-training and
employment-development agencies with a central headquarters in
Philadelphia. .Though the OIC system is formally constituted as a
confederation of locally independent community-based organizations,
there is a strong sense of self-identification as a single entity.
The system was founded by the Reverend Leon Sdﬁlxvan, who conceived
the first OIC in Phildelphia in response to an employment conflict
with ‘Philadelphia employers. This conflicty~which became overt
because a local bakery would not “hire blacks--led to a boycott of
the bakery's products in1959. The boycott led to the realization
_that if significant improvements were to be 'made in employment

- opportun1t1es for blacks, there would have to be concentrated

_efforts both- in skills training and in development of relationships
"with employers. From this beginning, Sullivan fashioned the OIC
concept in 1964 as an organization to provide occupat1onal training
and te enlist—support—from—-employers- -0IC's—motto--We Help
Ourselves--summarizes the philosophy of the system, and explains a
great’ deal of OIC's.success and growth, for Sullivan and his asso-
ciates mobilized the black community's untapped pride and productive
potential to provide the drive behind the system, largely through-
black churches.

- Since its beginning, the OIC system has been very successful in
mecting both its-primary goals. Its occupational training programs,
supported in large part by the ‘U.S. Depattment of Labor, have taught
thousands of economically dxsadvantaged persons the skills of a wide

variety of trades. Massive inroads have been made with employers by -

recruiting business executives. to serve on 0IC boards anc commit-
tees. Furthei, the competence of OIC graduates placed in pr1vate~
sector jobs has established and maintained O0IC's reputation as a
gocd source of trained personnel for business and industry. The O0IC
system now iné¢ludes more than 150 local OICs and an internationals
division providing training and consultation in many third- and
fourth-world countries. There are also a training division  to
provide technical assistance and staff development services to the
local 0ICs and a specxal-programs division, which sponsors develop-
ment and trial of new programs, one of which was the Career Intern
Progran. -

The Career Intern Program grew out of OIC/A's  concern that its
programs, successful as they were at training and placing adults,
did not extend far 2nough down the age ladder to effect systemic
changes in the economic/social system. Thus, the original goals for
the CIP were both to provide a specific service to young people and
to demonstrate a model that could alter the paradigm of secondary
education.

[ 4




The impetus for the CIP demonstration deveioped from the com-
bination of four factors. First, the original CIP proved to be very
successful in helping young people in Philadelphia complete their
schooling and move into post-secondary: careers or further trainirng.
Second, the 1977 YEDPA legislation authoriZed the Department of ™\
Labor to conduct new-site demonstrations of proven approaches,
YEDPA was enacted just after the end of the original CIP's evalua-
tion. Third, DOL held a high) 6pinion. of the OIC system, based on
0IC's successful training andjemployment programs for disadvantaged
adults for more than a decadé. Finally, the National Institute of
Education was eager to participate in the demonstration by assuming
the lead federal role. NIE had not only played a major role in the
development and initial evaég;fion of the CIP, but also had ongoing
interests in alternative apfroaches to secondary education and in
career cducation. The confluence of these factors created an ideal
foundation for the demonstration project.




II. WHAT HAPPENED IN THE DEMONSTRATION

This chapter describes the CIP and the events leading up to
and during the demonstration project. Some terms should be intro-
duced here so the reader will be sure of the meanings we intend to
convey. Components_and personnel roles-in the CIP are frequently
discussed in terms of what their "function" is. The specific
meaning of this widely construed word in this context is "the
intended operational purpose" of the component or role. For ex-
ample, it is the function of the school-coordinator (role) in the
CIP to interact with the school district on the CIP's behalf. Such
issues as making sure the machinery is set up for recording credits
CIP interns earn on their official transcripts so they can be
counted for graduation fall into the purview of the scheol coordina~
tor's role. Generally, the school coordinator functions as a
logistics and communications facilitator between the CIP and the
schools. . It is an extremely important function. When we refer to
how well -the -school--coordinator's function is being fulfilled or
achieved or met, or when we refer to how a CIP component functions,
‘we mean to convey how well or adequately the role's or component's
purposes are being fulfilled or accomplished.

From this definition of "function," it is virtually self-
evident that we define full implementation as the state when the CIP
"as a whole, and consequently each of its constituent components
separately, is functioning appropriately--or as it is intended--so
far as -can be détermined on the basis of observation by people who
know and understand the CIP concept and basic design.’ To a certain
extent this is an—elitist definition--only those who '"really know"
can say whether or not the .CIP is operating as it should--but it is
necessary because that is true. “The CIP in full implementation has
a palpable distinctiveness that sets it apart. from other programs,
and yet is largely indescribable because it. includes a feelirng-state
induced by the overall affect or climate of the program. We "have
referred to it among ourselves as "CIP-ness." One knows when
CIP-ness is present or active more or less (as corny or extreme as
it sounds). 4s one knows when one is in the midst of warm' and close
family, or perhaps more appropriately, whén one is in the presence
of professional associates who regard each other highly and are
engaged in accomplishing a mutually valued gdh;. This is a rather
high standard to hold for an educational program, but it is defi-
nitely a critical characteristic of a fully implemented CIP, and
explicitly stated in the design.

y—-—- The ultimate goal for the CIP demonstration of coutrse is to
determine if the programs in the four sites were functioning appro-
priately as shown by successful participant outcomes.
that can, happen, the CIP -itself must be working-~functioning~~
ﬁfoperly. In our judgment, that is the case if two things. are true.
First, the component parts of the CIP--instruction, counseling, and
so on--must be fulfilling their functions individually and in a
coordinated manner so their interdependencies are supported. For
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instance, instructors and counselors may be performing their in-
dependent interactions with interns well, but unless they also
communicate among themselves about interns' individual needs and
characteristics, they wil} not be able to desl consistently and
cohesively with "the whole person." Second, that affective
quality--climate--defined .above as "CIP-ness" should permeate the
program. The lack of it :ndicates something is amiss.

An important point about "functions" is that they refer to
purposes to be fulfilled, not ways to fulfill them. That is, what
is important about a function is getting it done, not following a
particular form or set of activities that got it done in another
place or time. Since contexts differ, so_, must, often, means. to
ends. So long -as a particular method leads to fulfilling the
necessary function, and does nof interfere with other functions, we
consider it appropriate. The purpose of replication, in this per-
spective, is to implement the same functions, not necessarily the
same structures or processes. Adaptations to structures or pro-
cesses that serve to implement the function are judged to be
positive. Therefore, no premium or inherent value accrues_to
replication of specific methods.

In the following description, the reader will ‘also encounter
the teyms '"mechanics of the component" or "mechanical operation."
This is to distinguish between the procedural or structural or
logistical aspects of/ CIP components and the '"climate" or affect
defined earlier. This dichotomy is somewhat akin to the difference
between the "letter of the law" and the "spirit of the law," or
between "form" and '"substance." When used, the term "mechanics"
1sually refers to situations in which apparently or logically
appropriate behaviors are observed to be occurring or the right
structure to have been established, but they lack the right affect
and generally do not appear to be functioning fully, even though all
the right things appear, on the surface, to.be happening.

A final two terms in this report require definition: ‘"mature"
and "stable." '"Mature" and "maturity" as used here are meant to
denote full implementation. That is, we saw the ClPs overall and
individual components of the CIPs progress through, or back and
forth between, different levels of apparent operational effective-
ness, ranging from 'irtually no activity to implement a Ffunction
through "mechanicai operation" to full implementation. Partly this
was a result of time, partly of other factors, such as leadership.
In assessing CIP operations, we defined them as mature when the
program reached a state of full functioning in all the most critical
components, i.e., when the climate was positiye, when instruction
was appropriate to the interns, and so on, Mature does not mean

" "ripe" or "on the cusp of decline or senescence." It refers to

}eelization of program.goals for operation,

‘\\ﬂ table" and "stability" are closely akin to "mature" and
"maturity,' but they commonly refer to & single component or char-
acteristi:}\g?, for instance, in reporting that' the CIP staff had
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become stable. This implies not a situation of rigid stasis, but a
lack of rapid or random change. Neither "stable" nor "mature" are
intended to convey the idea of stagnation. Mature, stable programs
continue to adapt, evolve, and otherwise change. Intentionally,
programs must be constantly emergent in response to changes in their
clients' needs or the environment or other factors. Maturity and
stability imply that such change is thoughtful, adaptive, and
progressive and has goals and a rationale.

With these definitions explained, we turn to describing the CIP
and what happened in the demonstration. Following the brief back-
ground information about how the CIP was expected generally to
operate, demonstration events are described at the national level
first. The four site descriptions are presented after the national-
level description because the demonstration was.conceived and begun
at the national level several months before the actual implementa-
tion sites became involved.

The CIP: . An Overview

The CIP is an alternative secondary-education program with a
strong career orientation. It has three basic goals. It seeks to
provide academic instruction that will enable dropouts or potential
. dropouts to meet local high-school graduation criteria. At the same

time,
issues, both by "infusing" career-related content and ref.rences
into rhe academic subjects and by providing individual and group
instruction and counseling on career issues, career-planning activ-
ities, and work-site exposure. These activities are designed to
acquaint interns with the world of work, its opportunities and
constraints, and the 3avenues into career fields. Finally, the CIP
attempts to instill interns with the motivati. n to apply the skille
and knowledge they acquire in the program in making successful tran-
sitions to post-secondary careers, formal education, or technical/
vocational training likely to enhance their continued personal,
professional, and economic growth and satisfaction. Interns'
attitudinal change is expected to result from the CIP's supportive
, personal attention, from the understanding of career issues interns
. acquire, and from the success -interns experience in completing the
* progran, Post-graduation contact is maintained for a year or more
to pruvide moral support for continued accomplishment.

The "treatment" interns receive in the CIP is comprehensive, as
implied by one of the OIC system's explicit mottoes: "Deal with the
whole person." Thus, the program st»ff is to be concerned with the
whole of an intern's situation--not just academic progress, but
issues at home, needs for social services or income-producing jobs,
and so on. This treatment can be described in terms of five 'com-
ponents:"  instruction, counseling, "Hands-On" (career exposure),

. diegnosis/assessment, and climate. In practice the components
N should be experienced by interns as incerrelated aspects or facets
~» — — -of a cohesive, comprehensive progrem.
7 .
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Instruction comprises the CIP's cognitive learning activities,
mo%tly classroom based but also including field trips and 1ndepen—
dent research and other types of activities. CIP instruction is to
be individualized in terms of strategies for learning, materials
used, pace, and other characteristics It should be "tailored' to
the needs, interests, and style of each intern. To accomplish this
level of individualization, CIP instructors are expected to use a

variety of techniques appropriate to each intern. Class sizes are

limited to 15 interns.

“

>

Counseling is provided in whatever areas an intern needs,
ranging from academic issues such =as planning courses of study to
meet graduation requirements to intimate personal issues such as
family relationships or drug use. Counseling may entail referral tc
outside social-service agencies for special needs as well as in-
‘house sessions. Individual counseling is to be conducted formally
every two weeks, and on an as-needed basis whenever an intern
wishes. Group counseling’is also held regularly. Counselors' case
loads are not to exceed 35 intérns.

Career planning is a major focus of counseling, of course, but
the career area is approached through a combination of instruction,
counse11ng, and firgt~hand exposure. The Career Counseling Seminar
(ccs) is a class required of ali interns. in the first term of their
program. The CCS is taught jointly by 1nstructors, counselors, ‘and
career developers An intern completes the CCS requ1rement by
preparing 1n-depth research reports about two career fields. An
individual Career Development Plan (CDP) is developed by each intern
with a counselor upon beginning the program and .is used throughoup
the intern's tenure as an assessment and plannlng tooi. The CDP is
reviewed regularly in individual counseling sessions, and in assess-
ment meetings with-parents. __

P4

The "Hands-On" component provides interns with exposure to real
work situations. Interns go on two two-week Hands-Ons after they
complete CCS requirements. The Hands-On providers may have interns
just observe what happens at a work'station, '"shadow" regular em-
ployees, or actually do some work. The intent is to show the intern
what work really consists of in some field of ‘ ‘:rest. Interns
write reports describing their experience and ‘- >actions after
comp’eting their Hands-Ons. Finding providers . . Hands-Ons is
primarily the responsibility of career developets.

. £

D1agnos1s/assessment comprises a variety of’ act1v1t1es, related
by their common purposes of ascertaining interns' needs, detetm1n1ng
how well interns are doing, and planning 1ntervent10ns to meet prob-
lems. Formal diagnoses are conducted by 1nstructors and counselors
when an intern enters the CIP to plan the intern's program. Assess-
ment ‘occurs periodically through mid~ and end-of-term reports and in.
conferences, meetings with parents, ‘and regular staff meetings
called "disposition conferences." These ‘meetings provide a forum
for all staff members to d1scuss interns. By bringing together the
whole professional staff,’ information about interns can be shared

»




and plans made on the basis of complete knowledge of all aspects of
interns' prcgress. Of course confidentiality is observed about
sensitive matters an intern does not want disclosed widely. The
function of continuous diagnosis/assessment is to assure that
interns' progress is closely monitored and their needs wet.

The final treatmesnt component is the elusive "climate." As
mentioned earlier, climate consists of that barely .specifiable but
palpable and influential feeling within the program. Tye (1974,
p. 20) gives‘a definition of climate that captures its essence.

“

When an individual visits a school for the first

o time, he develops, almost immediately, a feeling
about that school. This.feeling is shaped by
what he views. The hallways are empty, or they
are bubbling with noise. Students sit quietly”

3t desks, or they move about in various informal
arrangements, Expressions are solemn, or there-

are -smiles and laughter. Voices are shrill,
threatening, and defensive, or ‘they are soft,
supporting, uestioning. Room and hallway
environments are stark, or there is a profusion,

of children's work, exhibits, and plant and

: animal life. These factors and many more give
each school a ‘personality, a spirit, a culture.

. While it is not always definable, it is -always

discernible. .

(4

The appropriate climate for the wature, fully implemented CIP is
purposeful, caring, motivating, stable; and nurtur1ng The cli-
mate's functions are to demonstrate the program s concern and Sup-
port for interns and to motivate interns’ attendance and deter-

- mination to complete the program and succeed in post-graduat1on

“experiences.  * -
—_— .

Effect1ng the k1nd of climate needed for the CIP to be suc-
cessful is of the utmost importance, for without it the’program can
at best ac51eve'a state of mechanical operation, of form without
substance. In RMC's study of the CIPs, it became clear that program
leadership, staff attitudes, and influences from outside were all
critically important factors affecting the establishment and main-

. tenance of climate. ¢ -

’

" The five treatment components make up the portion of the CIP
that has direct impact on interns. To implement the treéatment
functions, there are several program componeats we have labeled
"enabling,"" as they create the foundation on which the tredtment is
built. Briefly, they consist of the staff ‘qualifications and roles,
the curriculum, facilities, materials and supplxes, and the CIP's
relations with the schools, the teachers’' union, and the community

in general. 1In the demqnstration, important enabling components
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qletween intern and program.

. tively and cohesively as a team.

-

. for each intern.

also were an intern-recruitment mechanlsm, funds, and the local-0IC,
0IC/A, and federal-agency roles. The functioning of each of these
components affects “how well the CIP's dexplicit treatment can be
implemented. They each must therefore fulfill their intended
functions adequately for full implementation to 7e achieved.

There are also several global characteristics of the CIP that
.are impattant The overall small size of the program--no more than
"200 interns enrolled at one time--and the high ratios of profes-
sionals to interns--tclass sizes limited to 15, counselor caseloads
limited to 35~-are deslgned to provide maximum individual attention
There is_an expectation that CIP staff members
will transcend the role boundarles implied by their respective
titles, taking personal interest in interns and assuming more than
just professional responsibility for them. +IP staff members are to
be empathetic supporters and rcle models as well .3 professional
service providers. [Extensive coordination and communication are
expected among stzff members to assure consistent interaction
The supportive, motivating, climate
expected to be present for the interns is predicated on the same
kind of climate existing within the staff. .To effect this clinate
staff members must not only individually bring competerce, empathy,
aitd commitment to the program but aiso must learn to work effec-
The  prevailing attitude must be
one of a family working together, or, as the O0IC motto has it, of
"We Help Ourselves."

broadiy, the CIP as it operated in
its original site. Its success there prompted the demonstration
project, which we now describe, beginning with events at the na-
tional level. .

,
. This overview describes,

Events in the CIP Demonstration: National Level

The 1977 segment of the national-level description should be
read before the site descriptions, , From that point on, there is no
appreciable benefit to readlng the remaining national~-level and the
four site descriptions in any particular order. “

Planning and Preparation

1977:

The concept of dissémihating the CIP took hold firmly after
HEW s Education Divigion's Joint Dissemination Rev1ew Panel approved
the CIP as a validated exemplary program in June 1977. The poten~
tial for dissemiration had been realized earlier when the Philadel-
phia data were reported, but JDRP approval certified the program and

‘ made it eligible to compete for federal dissemination funds avail-

able through several Education Division offices. However, the YEDPA
legislation was also about to pass, and it -authoriged a much larger
pool of demonstration money than the Education Division h.*'. 0IC/A
also had strong congections with DOL through i%s years of operating
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successful adult-training programs. OIC/A and NIE decided-to
solicit DOL's support for a dem::lstration.

Originally, a five-ysar effort was proposed, but the YEDPA
authorization was limited to two years, with a strong probability
for.at. least,d third. NIE's second proposal to DOL, dated 20
August 1977, was reyised for a {fwo~year project. This proposal
became. the basis for an 'Interagency Agreement under whi:h DOL.
transferved $5- miliion to NIE for .implementstion and evaluation. -
Detailed -planning. was 'to begin 1 October, sites were to start
implementation 1 December, and interns were to be enrolled and
active by January 1978. The sites would .operate for two years,
through December 1979, and the research results would be reported by
May 1980.. Féur million dollars were to go to 0IC/A and the demon-
stration sites; NIE would keep one million for management and to
fund an independent ‘evaluation., .

Negotiations. dbout specific p;ovisio:‘s of the Interagency
Agreement delayed its formal enactment until 3 November; in turn
putting off smome early detailed planning. However, OIC/A had gone
shead with -locating suitable sites, In mid-September, 'OXC/A .issued

‘a .general notice .to.the ,0IC system about the proposed’ project.

Local 0ICs were sent a "feasibility study" tq complete about.needs
and resources in the comtwunity and their capability to -implement a

.CIP; ‘Feasibility studies were reviewed after a i4 October deadline

for their return, and OIC/A identified the four ‘best candidates.

»

Site visits to the “four “confirmed -their gelection,.and the sites

. were told to gub'm’it de‘ca,ileélffju&gets for implementation and to start
-thinking gbout staffing and other start-up issueg. Nothing would be
official until OIC/A got a legal grant from NIE;, however.

- -

K

) _W_he.r_z 'th':z, Interagency Agreement wcs signed on 3 November, NIE
began processing 0IC/A's grant. OIC/A told the sites to begin

identifying specific staff \@embers, making -arrangements to lease«\

buildings, and so on. On 8 December NIE gave OIC/A a grant. On 15
December OIC/A and the four local "0iCs signed: subcontracts. The
sites could now make commitments to staff members apd for buildings
and supplies. They alsc were expected to begin récruitment efforts

that would obtain 150 interns and 150 control students{by the end of -
" January 1978, seven .weeks later. The first training and orientation

sessions were -scheduled for the weeks -of 19 and 26 December, by

which time the sites werd’ to have full staffs .assembled. Thus,

though ‘formal planning aad start-up activities had been delayed by
two and -oné-half months (1 October to 15 December), the deadline for
enrolling young people into an operational program was not similarly
res heduled.’ ’

0IC/A conducted oné-week trhining programs for three’sites the
week of 19 December and for the fourth the week of .26: December.
Basic orientation-to tfie ethos ¥f the OIC system and to the. philoso-
phy, goals, structure,”and operation’of the CIP opened the training.
The latter part of training focused on moré specific issues, such as

iristructional and counseling methods, recruitment, and administra-
’ ~ . - . #
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tive procedurés. The CIP design and processes wére presented both
as orientation to philosophy and as illustrations of how to imple-
went. Most CIP staff members recalled the training as motivating

and comprehensive, but @also as fairly general and too full of .

information for it all to be absorbed. At the end of the training
sessions the site staffs began work ‘in their schools or in temporary
quarters recruiting potential interns and preparing for their
enrollments, while preparationsg of thz\hgfldings were completed.

1978: Start-Up and Early Operation
In the first few months, the major focus of attention for the
national-level actors was how the CIPs were -getting alcag in imple-
mentation. In the beginning, OIC/A kept in close telephone contact
with the sites and frequently visited them. NIE and DOL began site
visits in about the fourth month of the demonstration, a practice
NIE continued on a roughly semiannual .cycle. DOL visited the sites
less frequently. As the sites got going, OIC/A's communication
freqilency was gradually reduced to weekly telephone contact and
approximately quarterly visits, except whéen particular issues
created a need for closer contact. Rrogresdiiéports were submitted

monthly by the sites to 0IC/A, by OIC/A to , and by NIE to DOL.

-These routine monitoring and technical assistance events were

constant throughout thé demonstration period. The focus of descrip- -

tion turns now to the exceptional events, those that occurred as

‘unexpected issues arose in implementation and had to be” addressed.
There were- three such issues in °“1978: getting school-district
collaboration, reactivating the original CIP in Philadelphisz, and
recruiting enough youth for the demonstration.

Allythe sites had submitted letters of support from their
school districts in their feasibility studies. However, in three
sites working out formal, legal approval and detailed arrangements
for CIP-~LEA interaction became bogged down. In one site, teacher-
union resistance was a major factor.. The union perceived the CIP as
a threat to the uwumber of -jobs for its members in the public schools
from which CIP interns would transfer.

In April all the sites met with OIC/A at the national OIC
annual convention. OIC/A announced a 26 April deadline for the
sites to get formal sgreements with thbe school boards. This dead-
line was moved to 12 May, with g threat of subcontract cancellation
if not met. OIC/A started reviewing possible alternate sites. One
site got an agreement on 10 May, after OIC/A had intervened,directly
with LEA officials. For the other two sites, the deadline was moved
to 15 June and.then to 16 July as complicated negotiations con-
tinued, both times with "absolute" termination clauses. rAgain,
after direct action by OIC/A, the two sites received agreements on 9
and 14 July, respectively. o

]
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. Throughout this period,there were constant meetings and devel-
opment of '"options positions." The involved sites' morale was
strongly affected, and Lonsequently 80 was progress in implementa-
tion, especially in the one site'in vhich the first cohort could not
be “enrolled until 9ff1c1a1 LEA approval was granted. As the issue
was settled in each site by direct OIC/A-LEA contact, the sites felt
a mixture of relieved gratitude .that 0IC/A had been able to arrange
solutions and some resentment that OIC/A had intruded in local
affairs and "made deals" the local staff had to live with there-
after. However, it is clear that without the OIC/A iaterventionms,

;ipplementaqgon would Eave been further delayed or even cancelled.

‘The second issue was the reactivation of the Philadelphia
prototype CIP, which the school;district ha' eliminated along with
all Philadelphia's other alternative schools because of local budget
cutbacks.. O0IC/A felt very strongly that the original CIP should be
reopened to serve-as an inspiration and a technical resource to the
sites. On 24 August, OIC/A{subnitged to NIE a formal proposal to
reopen the Philadelphia CIP.! DOL was basically neutral about the
necessity of opening, the prototype but agreed to provide funds
($375,000) if NIE would tidnage it as part of the demonstration
project. - An amendment to the Interagency Agreement would be drawn
up if NIE agreed. In the end, however, NIE decided it did not have
the staff to accept this add1t1ona1 aspect of the demonstration, and

" the research agenda could be completed without the original CIP

. operating. In a létter- to DOL dated 3 November, NIE declined to get
involved. This, issue did -not affect implementation in the four
sites apprec1ab1y, but it did engage the national-level actcts in a
t1meconsum1ng process that was only indirectly relevant to their
prlmary mission for two and & half months.

- , @

The third issue demanding the attention of the national-level
actors. in"1978 was the difficulty the sites had in recruiting enough
app11cants to fill both the treatment and control groups. This was
a persistent problem, lasting through the entire year. Recruitment

"problems had surfaced immediately when implementation began. None

of the sites was able to get 150 interns and 150 controls fc- the
first cohort scheMled i January. The first site to enroll interns
did so without an agreement with the LEA., This first. grqup of 30
interns started attending on 23 February. The s2cond site to begin
serving interns had obtained LEA approval. Its first cohort of 73
enrolled on 20 March. .The thivd site also enrolied,its first
cohort, with 56 interns, without LEA approval, on 17 @br11 The
fourth site waited for the LEA agreement, and- enrolled its first
group, of 23, on 5 June. Therre were no first-cohor: control groups
at any of- the sites, becaure NIE had not selected ar evaluation
contractor in timé for pretesting of applicants.

'Second, third, and fourth cohorts-were expected to ‘enroll in
all. sites in June/July 1978, -November 1978, and January 1979 re-
spectxvely, according to an OIC/A-proposed schedule approved by NIE

* on 28 April. All four sites continued to experience recruiting

.difficulties, however. This and other problems resulted in only
<



one site being able to eproll a cohort (of 54 interns) in July. -
The other three sites enrolled second cohorts (of 60, 46, and 68 )
interns) in October, after DOL and NIE had waived the requirement

for controls on 17 October because there were so few applicants,

Immediately after enrollment of the delajed, control-less
_second cohorts in October, the on-going review of recruitment was
sharply intensified. DOL, NIE, and OIC/A held many meetings and
telephone excharges. Alternative research designs were considered,
with OIC/A strongly suggesting that a compar‘son-group design
replace the control-group approach. RMC was consulted about -pos-
sible effects on the evaluation. DOL, 0IC/A, and RMC communicated
directly about these issues and were reprimanded by NIE for "this
type of management."” OIC/A expressed impatience at the demonstra-
tion's 'rigid...mandates." Position papers and memcranda were
generated by all actors.
The discussions continued until DOL issued a directive to NIE
: that approved collapsing the last two cohorts into one with 90
! interns and 90 controls. This cohort was to be in place in each
N site by 31 January 1979. Four days later, DOL amended the directive
) to spec1fy 45 controls, but told RMC and OIC/A by telephcne that 50
controls would be requlred On 11 December, NIE wrote DOL. that any
control grcup of—léss than 70 would be unacceptable On 14 Decem-
. ber, DOL told NIE 55 would be the control-group size. After a final
meeting with DOL on 18 December, NIE wrote OIC/A on 19 December that
90 treatment- and 55 control-group members would be required. O0IC/A
relayed this final determination to the sites.

In the sites, the CIP staffs waited anxiously for all the ’
national~level actors to come to a decision. The issue had consumed
major attention since the LEA-agreement question had been, resolved
in July, and was the nearly exclusive focus of discussion during the
last quarter of the year, Morale, and consequently implementation,
suffered as much from the uncertainty of the situation as from the
low interest in the CIPs demonstrated by youth in the sites. At the
- national level, the issue generated both confusion &and less-than~
happy relationships,

; With the final resolution of 19 December, the sites, with
- OIC/A's encouragement and assistance, redoubled their recruitment
efforts. Many potential interns had already been recruited, of
course, and ‘RMC's pretesting procedures has been modified to enable
testing in smaller groups. RMC had also been instructed to form
- comparison groupséin'addition to control groups. By the end of
January 1979, all sites had met the 90/55 quota.

T 1979: Continuing Operation

T ‘ With initial implementation problems behind them, the sites -
continued their program implementation and operation. In one site, .
the original director had been removed in December 1978. The OIC/A
depu.y project director moved to the site to get operations on

- 14



el 0IC/A colleagues, -until a new local CIP director was hired and
s oriented. This intervention was generally credited with saving the
¥ CIP in that site. The schedule of site visits and monthly reporting

was maintained. OIC/A brought all the site directors together for

.t management meetings about quarterly, and NIE, DOL, and RMC continued -

{ to visit the sites as before. At the end of May 1979, the OIC/A
project director left for another position. His deputy was made A
acting director until a replacement was riamed in August. :

i o track. He stayed one and a half months, assisted occasionally by l

o The major non-routine issue in 1979 concerned extending the

: ydemonstration period. This possibility had been first raised by the

£ evaluation advisory panel in November 1978.- Immediately after the -
panel had raised the issue, 0IC/A suggested it in a letter to NIE on
'22 November 1978. NIE and DOL shelved the question until after the

e 31 January 1979 deadline for enrolling the combined last cohort.,

‘ On 28 February OIC/A formally requested an 18-month extension
s> OIC could meet its "obligation to DOL...[to serve] a total of
1,200 to, 1,600 interns during the demonstratxon period," and to
: sttengthon the reliability of° the evaluation. NIE forwarded the .
P request to DOL and asked 0IC/A for further documentation. In April, ;
\ NIE told OIC/A the issue was being considered but additional details
were needed. In mid~May, a decision was. expected "in two weeks,"
accord1ng to NIE's monthly report. However, in June DOL requested
\\\\and NIE submitted a paper discussing the potential research ‘benefits
-of an extension. Generally, NIE favored it because the evaluation
fkndxngs would be more reliable if they were based on a longer time
pet1od On 5 July DOL wrote NIE that it had "decided to refund
thtee CIP sites" and the evaluation, contingent on receipt by 27
Julyrof workable "corrective action plans" from the sites to resolve
’ problems with low intern attendance and retention, staff turnover,
and\xnsuffxcxent community involvement. The fourth site's possible
extenslon would be decided after a program review in October.
OIC/A, after meeting with NIE and DOL, submitted corrective
. action :plans and other details on 31 July. After reviewing the
pll ] durxng August, DOL confirmed the extension for the three
site ''NIE requested stronger management components for the plans
fron\OIC/A New school-district agreements for the extension period
were| submitted. NIE and DOL decided new cohorts for the~extension
per1 d ohould be enrolled in January 1980. The cohorts would have
100 nterns and 75 controls., Staggered intake of interns began in
Octo er, to eliminate attrition between application and enrolluent,
I!e end of October, DOL visited the fourth site and found it
acce tlble On 5 November, DOL officially authorized NIE to extend
. all gites for nine, rather than-the requested 18, months. DOL asked
NIE o ptepate an amendment to the Interagency Agreement and budgets
to cj er the extension: .




1980: Extension

Routine activities continued. Two of the or1g1nal 0IC/A teanm
members resigned in January and were replaced in February. This
left only one. person on the OIC/A team who had been familiar with
the prototype CIP and had participated in the demonstration from the

> beginning. In April, NIE reassigned its two original CIP team
members and assigned two new program officers to the demonstration.

Two major issues “dominated the extension period. The first
was finalization of the extension dgreement. Though the extension
was approved in November 1979, final details and paperwork had to be .
compleced before a legal transfér of money could occur. OIC/A's
expenditures for the first grant period had to be reviewed so a
final cost statement could be prepared, and a new grant document had
to be prepared for the extension. In addition, DOL and NIE had to
resolve a dispute over the allowability of some $60,000 NIE had
spent before the original grant period's books could be clozed and a
new grant completed. These procedures took until May. In June,
funds were released. .They were the. first money received by OIC/A
and the sites since December 1979, except for a "partial payment of
the advance request,...[which] was quickly spent.”" During the
funding hiatus the sites and OIC/A had kept the CIPs open by borrow—
ing money from commercial credit institutions, at prevailing in-

.terest rates (over 20% at that time), and from other sources. The
CIPs reported complete stoppage of ordering instructional and other
materials and there were weekly doubts about meeting the CIP pay-
rolls. i

The second major issue concerned continuation of the CIPs after
the end of the demonstration period in September. O0IC/A prepared
lists of possible sources for the sites, but suggested that they
approach local and state level agencies, as money "at the federal
level was very scarce, All the sites submitted a number of pro-
posals to various agencies, including local CETA prime sponsors and
state labor and education agencies, but there were few hopeful signs
from these possible sources as the end of the demonstration period
approached.

Unexpectedly, at the May meeting of the evaluation advisory
panel, DOL raised the possibility that it could provide up to half
the money the CIPs needed for the next year on a matching basis.
This suggestion ultimately led to DOL agreeing to supply its portion
before the sites obtained commitments from other sources. At the
end of September 1980, DOL granted each site approximately half of
their prolicvec .980-81 budgets, with the expectation the sites
would either generate their portions as the year progressed, or
reduce their programs so as to serve 140 interns during the 1980-81
lchool year,




Summary . N
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he national-level actors in the CIP demonstration dealt ‘with 2
i wide vg?iety of both routine and:unanticipated issues. Naturally,
- the exceptional issues stood out because they demanded extraordinary
efforts. All the issues (excepting the reactivitation of the orig-
inal CIP) affected the ‘sites' implementations to greater or lesser
degrees. The site descriptions that follow illuminate these
effects.

3

Implementation in Site 4

Site A's city is a medium-size (500,000) urban center of a
metropolitan area with a population of about a million and a half.
The area's economy is\relatively diverse, though there is a larger

“concentration of aeroq?aﬁe technology and manufacturing firms.

: Seventeen percent of the population is minority, consisting of

; ' biacks, Asians, Bispanics, and Native Americans. The pool of youth
for whom ‘the CIP could be considered an attractive alternative was
more diverse than in the original site. The city has a long tradi-
tion of supporting alternative schools, of which there were about a
dozen at the secondary level when the CIP was introduced. The total
-secondary school ‘enrollment ‘in the city was about 17,200, with a
reported 6% dropout rate. The secondary alternative-schools enroll-
ment was 1,250 students. The dropout rate for the alternative

" schools was just over 40%. The OIC's feasibility study contained
local-government data showing 55,000 economically disadvantaged
youth in the metropolitan area, of whom 12,800 resided in the
proposed CIP-recruitment area. .

N et

e The OIC presented strong organizational capability and commu-
nity support in its feasibility 'study. Especially salient was the
LEA's tradition of support for alternative education, which lead
Site A t> obtain the earliest and least difficult school-board
approval. A project director was appointed from among the OIC
leadership as soon as OIC/A got the grant from NIE. The director
. and her assistant, called the program manager (a position unique to
o Site A that was created to provide day to day management of opera-
tional matters) proceeded to finalize a lease on an unused, self-
contained portion of a parochial school, to work out logistical
- dstails with the LEA, and to recruit a staff.

BT TN

0IC/A conducted initial training the week of 19 December 1977.

fi By then. Site A had hired almost all the management and career-
i counseling personnel by Tecruiting from within zheCIC. ~Instructors
5 generally were recruited from other sources, because of certifica-

tion requirements, and joined the staff in January 1978. In Feb-
.ruary 1978, the LEA provided two, curriculum consultants to work at
the CIP and the school-coordinator role was assumed by an LEA
alternative~school program manager. School-district approval was
officially given on 27 February 1978, clearing the way for the CIP
i to open. Under the conditions of the approval, the CIP was made an

Ve

17

32

b s i e o < B e o e, v Tt o T e e




integral part of the school system whereas the Philadelphia proto-
type and-the other three sites remained independent entities. This
. . arrangement made it easier for students to transfer into and out of
. the .CIP than at the other sites. It also caused feeder schools to
lose attendance~based state monies when students transferred out to
attend the CIP. This latter factor dampened feeder-school princi-
pals' _enthusiasm for cooperating fully in CIP recruitment efforts.
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The school district also provided the CIP with a list of over
3,200 school dropouts as a base from which to begin recruiting. Of
‘course, not all 3,200 were eligible for the CIP or still in the
area. After reviewing the list, only 600 were found to be still in
the area. Recruitment efforts aimed at these dropouts yielded
14 interns. Other interns for the first cohort of 73 were recruited
o by the CIP staff through churches, community agencies, and the 0IC,
# and by street canvassing and knocking on ‘doors. The recruiting
experience gained in these first months made the CIP staff feel they
would' be more effcctive in recruitment for the expected June cohort.
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The, first cohort enrglled on 20 March 1978. A month later,
NIE, DOL, and OIC/A visited-Site A. Thé NIE site-visit report noted
that generally the CIP was progressing very well.

Recruiting began for the second cohort in May, the same month a
parents' advisory group was foxrmed. The LEA again provided leads
and assistance, but difficulties arose because of competition for
youth from other DOL programs and the disincentive for feeder
schools of losing attendance-based aid if students transferred to
the CIP. The approach of summer also disinclined young people from
considering the CIP. By July, 68 applicants were ready to enroll,
and all were invited to do so -after consultations with 0IC/A, NIE,
DOL, and RMC led’ to waiving. the control-group requirement for th1s
coggrt. F1fty-four accepted the invitation and entered on 24 July,

. RMC conducted its first formal data- collection visit to Site A
in August 1978 (an informal, 'get acquainted" visit had been made
with OIC/A in June). 0bservat1ons supported the earlier NIE opinion
that things were going well. The changes. that had been made to the
staffing pattern were assessed as having contributed to the CIPs
good relat1onah1p wlth the LEA. Instructional and counseling pro-
cedures’ conformed to ‘the design, though an adaptation to the staf-~
fxng pattern ‘had ‘been made whereby interns got all their instruction
from a small team of instructors. This was called a "core" ap-
proach. Staff and 1ntern morale were high, though there had been
1l ‘ataff replacementa (forhvarxous ‘reasons, including reassignment
to: Other local OIC roles, career. advancement, and lack of certifica-
tion) and intern attendance appeared low. Recruitment was_acknowl-
edgcd to-have been a problem earller, but the staff saw no problems

_RMC's general conclusions were
espec1a11y for so soon after
. ,art-up. and that the future looked br1ght. There were plans to

g in a team from the local 0IC to deal exclus1ve1y with recruit-
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An NIE site-visit report at the end of August 1978 noted that
recruitment was a problem, that staff-training plans were weak, and
that staff attrition had affected interns' morale. Attendance was
low, though interns and staff members present seemed "happy to be
here." Statistics compiled at the end of October revealed that of
127 interns brought into the CIP in Cohorts I and I1I, eight had
graduated (in August), 73 remained, and 28 had terminated.

Throughout the last part of 1978, the emphasis was on recruit-
ment. A team brought in from the OIC was continually contacting
likely prospects, while the national level deliberations about
combining Cohorts III and IV were proceeding.’ When the decision to
enroll a final cohort of 90 interns and 55 controls by 3l January
1979 was made, Site A had 43 interns who had been pretested by RMC
and were rea’, to bring in. By the end of January, they had met
their quota with 88 admitted to the CIP and 55 assigned to be
controls. At the end of January, 148 interns were in the progranm.

RMC's second data-collection visit to Site A, in February 1979,
revealed that while the program's components were mechanically in
place and interns perceived the CIP as a good place to be, intern
attendance was low and sporadic, and staff morale problems were
surfacing. Staff members compiained about such- issues as low
salaries, but their greatest concerr.s centered on the director's
management style, which the staff members perceived as being dis=-
tant, rigid, and insensitive to professional (educational) standards
of autonomy for teachers. Five more staff had resigned, including
the second program manager. While he had not been highly regarded
professionally by imstructors because of his lack of educational
experience, ha had been personally liked. His loss contributed to
the general morale problem. Furthermore, the team of LEA curriculum
consultants had been explicitly isolated, and the LEA team members
were unhappy and frustrated.

A staff committee to establish policies and procedures was
instituted in March 1979. It recommended an Intern Code of Conduct
and a Dress Code injApril which led to strong internm feelings
against the program and to a brief and generally ineffective boycott
by interns. More serious difficulties broke out when RMC's interim
report was issued in late March. Although that report contained
both positive and negative information about Site A, only portions
interpreted by the CIP staff as negative were relayed to them.
Staff morale plummeted and the CIP director felt obliged to resign.
She also retired from the OIC entirely. There” was much concern
about the future and implementation was at a standstill. Enrollment
had dropped from 148 at the end of January, to 80 interns at the end
of April..

When RMC next visited at the end of April 1979 there was,
understandably, fierce resentment expressed by the CIp staff. An
afternoon-long meeting between the szaff and the researchers helped
to confront the issue, but confidence was restored only gradually.
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Operatlon ‘was perfaxctory in regard to program mechanics, and the
CIP's climate was v ry negative, «

A n w directov was appointed late in’ May 1979, and he began
major efforts to 12coup interns who had dropped out and to develop
a strong summer program. A new counseling supervisor was brought in
from the; OIC in June to complete the management team, which now
consisted of the second director, the third program manager, and the
third caunse11ng supervisor. However, in August the program manager
resigned, and, in September, was followed by the director. The
counseling supervisor was then named dlrector, and he filled the
program-manager and counseling-supervisor positions from within the
CIP staff. .

During the 'summer of 1979 discussions about extending the
demonstration were underway at thé naticnal level, so Site A began
once again to fecruit, though on en informal bas1s' At the end of
September there were 9! potential interns awaiting testing. .

In December 1979 RHC vigited Site A for the fourth offical
© data-collection period. The low enrollment made the CIP seem almost
empty and the climate was depressed. Despite the earnest efforts of
the director and program manager, etaff and intern morale were very
* low. The ataff seemed barely interested in their work; most con-
fided they were. looking for jobs. There was hope though tlat the
largé n'mber .of interns who were expetted to s=nroll for the: exten-
sion period would g1ve new life to’ the program. However, staff
members repcrted major communications problems with the d1rector,
who was felt to be autocratic and insufficiently experlenced in
-alternative education.

When -the s1te was g1ven authorization to enroll a8 new cohort,
testing began 1nmed1ate1y. By 27 February 1980, 102 -applicants had
'been a.8igned. to’ the CIP, bhit ~nly 78 actually envolled. This
brought ‘the intern populat1on to ., More interns were subBequently
taken in; but they weére not counted a8 part of the official treat-
ment group. These "administrative admits" brought enrollment to 99
-rin Aprll. In March, the faurth program manager resigned, and was
' teplaced by an outs1de person.
When~RHC v131ted again at the end of April, the increased size
of the -student. body ‘had 1mptoved the climate somewhat. However,
_'ﬂt&ff ‘mordle was .as low a8 before and. there were many complaints
-about the dlrector 8: qdershxp., The counseling supervisor and the
d Tector could barely .disgiise their- disagreements. Staff members
txclzed the OIC for treating the CIP as a "training" pro-
”1ng*1t to.be a school. For its part, the OIC
etched xts cred1t rat1ng to the 11m1t to provide operating
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In May 1980, plans were made for a summer program that trould
take maximum advantage of good weather. During a break Lbetween the
end of the school year and the begzinning of the summer program, <ne
staff held a number of training workshops. On 21 July; the rirst
summer session opened with 61 interns, 25 of whom had enrolled just
for the summer to get high school credits not available in the
public schools. Two interns graduated ca 25 July in OIC ceremonies.
The second summer session began on 1l August.

RMC's sixth visit occurred the last week of the second summer
session, 25~29 Augus;,~>2y actual count, attendance ranged from 21
to 31 interns, of 67 enrolled. There was little coordination ob-
served between instructors and counselors, and open arguments
erupted between staff members, The CIP leadership was criticized by
staff mémbers in both departments. The counseling supervisor had
recently resigned and the announced resignations of the director and
program uanager were to take effect at the end of August and early
in September, respectively. The extensive turnover had left very
few staff members who had ever been trained or even formally ori-
ented about ‘the CIP design by OIC/A, and orientation materials

-prepared by OIC/A had not been used by the CIP. Disposition

conferences and the Career Counseling Seminar had been cancelled fer
the summer, with discussion of not re1ns*at1ng the CCS in the fall.
The program was in disarray.
3

When the third CIP director resigned, the OIC appointed. it~
director of adult programs to be interim acting director. This
person had formerly been the director of one of the other demonstra-
tion CIPs. Though he has had little time to devote to the CIP (witl
23 programs to- oversee at the 0IC), he has taken major steps te
reorganize it, The size of the CIP has been reduced to a ma2ximum of
40 interns, for the time being, and basic CIP training has been con-
ducted for the staff. A new (sixth) program manager has been hired
to run the program's daily operations, under the close gupervision
of the interim director. The reduced staff has been told to com-
municate and cooperate. The success of these measures will be
determined over the next few months.

Site A began implementing the CIP under auspicious conditionms,

relatively. The LEA was eager to cooperate and quickly gave
approval and logistical help. The program achieved a fairly full
implementation status in just a few months. However, extensive

staff turnover (56 resign}tions, terminations, or transfers £rom the
22 staff positions) made\program'continuity most difficult to
maintain. = The leaders of the CIP and 'the professional staff mem-
bers, especially the instryctors, never jelled into an effective
team, and their differences became progressively more salient,
leading to an eventual’ deterioration of operations. The clove of
the demonstration found the interim director trying to reinvigorate
the program by raducing its size and conducting intensive training.
By the end of the demonstration period, 293 interns had been en-
rolled, 58 had grsduated, and 17 remained in the CIP.
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Implemantation in Site B
&

Site B is located in -an ipner-city.area of one of the nation's
largest cities. The area js plagued by familiar social problems--
drugs, prostitutiom, arson, blight, gangs, little economic opportu-
nity, and high unemployment. Youth unemployment stood, officially,
at 572 when the CIP was started. Actual rates were probably a good
deal higher. The population is ethnically diverse-~~black, Puerto
Rican, Castillian Spanish, Italian, and eastern-European Jewish. As
little as ten years ago, the area was relatively prosperous, but
decay has been rapid. "White flight" has significantly altered the
population. . e

The catchment area for Site B's CIP was estimated to have
22,000 economically disadvantaged, secondary-age youth. While the
metropolitan average drop-out rate was estimated at 10%, the high
school in the area to be served had a 24% drop-out rate for the
previous year. Seventy-five percent of the area's population had
not completed high school. No alternative schools existed in (the
area -(though referrals to five schools outside the area could be
made), and the proposed feeder school was seriously overcrowded.

Median €amily income in- the area was just above $5,600 per year.

According to the Site B feasibility study, area resicdents were eager
to have the CIP. t

Farly in December 1977, almost all of a prospective CIP staff
were ‘identified. These. sLaff members began work with the initial
—trdaining from OIC/A starting 19 December. By the end of January,
the CIP building had been renovated--through the loca. 0IC's con-
tribution of $120,000 not reimbursed from demonstration funds--and
the LEA superintendent had unofficially endorsed the program. Some
intake testing had also been conducted. However, when the CIP began
making detailed logistical arrangements with the feeder school
principal, the teachers' union began to object because of previous
disputes with the school. The school buacd had also delayed ap-

proval, ‘the critical issues being CIP staff certification, awarding

credit to CIP interns, and the teachers' union resistance.
?

The union gave its sanction to the CIP in March 1978, under
an agreement whereby the CIP would employ three union members (a
cordxtxon never_enforced)--and- recruit—from a~ différent feeder school
than*orxgxnally proposed. _ Though__the..superintendent's—offi¢é "had
not yet‘g1vEE“3Tf1c1a1 approval, the CIP initiated operations under
the ‘assumption that, once the CIP staff completed the certification
process, approval was .a mere formality whose outcome was assured.
On 17 April 1978, the first Site B cohort of 56 interns began
attending.”

Though the first' cohort was enrolled, getting LEA approval
required another -two and a half months. Not only did all the bu-

re lucratic procedures for staff and curriculum certification have to .
be followed, but the LEA also underwent a change of cuperintendents
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and” other high officials. After the. new superintendent was in-
,ﬁtdlled, final agreement was reached on 9 July. However, this
“ required difect intexvention from OIC/A with the new superintendent
in addition to the constant efforts of the local OIC. .

_ (n mid-October, Site B enrolled its second cohort, consisting
of 60 interns 'and no controls. The decision to enroll all 60
without controls was made after consultations with the national-
level actors, and with the understanding that control groups would
be created for later cohorts. Recruitment was turning out to be a
_much_more.difficult-task than had been anticipated--a condition that
prevailed at the other sites as well. Site B started negotiating
with a second feeder 'school to prepare for the later cohorts.

. _ X
RMC's .firat. data-collection visit to Site B, in late October,

' @« revealed that the CIP was doing well, especially considering the

earlier troubles getting permission to start up: Staff members were A
well qualified and had had appropriate prior. experience., Turnover

,was limited to two professionals, both of whom had left for higher
paying jebs with the LEA." A large resource center/library had ? i
been. started with a wide variety of materials, largely focused on x
post-secondary education and careers. Instruction and ' counseling ;
were being conducted in accord with the design. . Morale was high and
the climate positive. “ Good. relatfons existed with the LEA and the . 5
local OIC. The community Advisory Council had not been activated,

because the director wanted to concentrate on  internal program . ;
development first. He had plans to convene the Council shortly. Of '
the 56 interns in the first cohort, 41 were still at the CIP. With
the second cohort, this made an intern population of 101, with ) A
aitendance averaging about 75%. In short, the program iooked good. .

-

- The idirector -was concerned, at RMC's first visit, about the - ‘
possibility of recruiting adequate numbers of applicants for the ’ s
treatment and control groups. He initiated relaticaships with an ¢
additional feeder school. This enabled Site B to recruit more than ~
enough interns to meet the 31 January 1979 deadline for 90 interns
and ‘55. controls, although the entire staff and some interns had to
help. Ths new cohort consisted of 106 interns and 607 controls.

> [y

”"- During the three months between RMC's first and second site
vizits, two math teachers and an aide left the CIP for higher paying
jobs at the OIC. This continued the pattern of losing some ‘staff

members to better paid positions.

The influx of tke i06 new interns in January had effects that -~
‘were apparent at the time of RMC's second visit in February 1979.
Some classes had to be held ir a nearby community center because the
CIP building was too small for.the almost 200 interns enrolled. .
Counselors could not see interns as often s they liked, both
because there were so many interns and because the new interms :
required :éxtra attention in the beginning. In addition, recent .. ' -
staff losses made it necessary for courselors. .o fili in in the
‘classrooms. Local OIC requisition procedures were affecting the N
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CIP's acquisition of instructional .materials. ‘It was also proving
difficult to find enough Hands-On placements, a problem aggravated
by a lack of good public transportation near the CIP.

Despite these “problems, the CIP was generally going very well.
Program functions were clearly being performed. The staff had
modified or dropped many of the OIC/A-proviced "learning packets"
‘developed in the protoiype, replacirg them with materials they had
developed or identified themselves. Staff and intern morale were
hiéh and interns were very vocal in their positive feelings about
the CIP,

In late February 1979, Site B held its first formal graduation
ceremonies. Fourteen graduates were added to the eight who had
completed the program earlier. A formal Parent-Teachers Associatidn
was formed in March. However, attendance began tu decline. To

..combat this problem the CIP inétituted a twice-daily attendance
< check and a policy of rewarding high attendance with field trips.

Nevertheless, the problem persisted throughout the demonstration,
without responding to any of the several tactics employed.

On the thixd visit to Site B, in April 1979, staff nembers
complained about low salaries; excessive workloads; lack’of time for
thoughtful planning, program development, and getting to know
interns ®ell; lack-of vacation time -between sessions tc recuperate
from the heavy demands of the CIP; and uncontrollable vandalism to
the facility. ' The director was aware of all these problems., He had
requested OIC and OIC/A help with the vandalism problem, in the form
of money to_hire a night> guard, but lack of funds prevented hiring a
guard, - The time pressure of the demonstration madé workloads heavy,
and intérsessipn breaks were inevitably brief. Attempts to estab-
lish a procedure for getting substitute teachers easily frngthe LEA
had not borme. fruit, \The necessity for interns to travel between
the two CIP buildings to ‘attend different classes raised the likeli-
hood of -truancy. _ There were also strained relations between the,
counselors and the couns;lihg supervisor. However, program func-
tions appeared to be performed adequately, if with less positive
affect than earlier. Interns still strongly endorgzd the CIP.

In June 1979, the CIP graduated. another 35 interns. 14 (40%) of
whom were accepted into colleges. As a result, the CIP director was

approached by a number of other schools and by parents who wanted to
send students not succeeding in the public schools to the CIP.
Though LEA policies precluded transfers to the CIP from other than
the-designated feeder schools, th1s confirmation of communxty
visibility and 1nterest was welcome nevs. -

At the end of November RMC visited .thé CIP a fourth time. The
situation was!much as it had been in April. Staff morale had
improyed, but still rnffered from the same problems, except that the
counlellng supervisor had resigned and been replaced with a very
popular and competent member of the original counseling staff. This
hadﬁ-ade a/ noticeable d1fference in counse11ng operations, but it
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had not alleviated problems of “0o much work at too little pay with
too little time. Members of the staff were showing signs of the
familiar "burn-out” phenomentn. Nevertheless, program functions
were being fulfilled &nd climate was positive, on balance. The
approval of the extension and the site's success in having already
identified the 75 new enrollees necessary for the extension hhd
relieved short-term enxxeexes about the future. (Site B was Te-
quired to have only 75 interns for the extension because of the size
2\1ts facility.)

In February 1980, the CIP graduated another  eight interns,
bringing the total to 61 graduates. Ninety-five percent of the 188
interns enrolled after intake of the final cohort were still active,
though attendarice still hovered at about 60X%.” It was still diffi-
cult to procurz Hands-On placements and to find time for visiting *®
interns' homes, but the basic CIP functicns were strong. Staff and
intern morale had risen, and program climate was positive. Then, in
Aprily the director annoupced his intention to resign, for career
advancement. . o .

The resignation of the director, whom interns and staff con-
sistently credited as the most important factor in getting and
keeping the CIF, running, was a severe blow. Added to the approach-
ing end of the demonstragion period, his imminent departure .created’
much -arxiety about the CIP's future. When RMC visited Site B next,
at the beginning of May 1980, a major difference could be perceived.
{ande-On activities and .home visits had .increased; more staff time

$was available because recruiting had stopped and the new interns
were finally settled in their courses. Other functions--instruc-
tion, counselxng--were operating. But 42 interns had left since the
last site visit (22%) and there was high anxiety about the implica-
tions ofgthe director's resignation. The CIP parti¢ipants knew the
0IC had plans to appoint an acting director, but no one knew when.
The attitude toward the CIP was very-‘positive, but .uncertainrty
dampened the overall climate. . . ~ i

The director was aware his leaving was causing a problem, and
he had real regrets that thi#® was so. However, he also could not”
refuse the opportunity he ad been offered, and he knew that it was
nbt good for a program to depend too heavxly on one individual. He

" thought the CIP was strong enough to survive his departure, though

there wouild "be ~trauma and a.new director would have to be very
capable to.maintain operations and to put his or her imprint on the
program. The director knew he was leaving a program that enjoyed
good relations with the schools and was regarded as a positive asset
.in the communxty Operatxons were -basically strong, and morale,
apart from the issue of his leaving, was high, though the question
of continuation beyond September loomed in everyone's mind.

"The dep8ty OIC executive director took over temporarily when
the original director left and an interim acting director was-
assigned half-time after a short period. This gave the local QIC
adequate time to recryit a permanent CIP-director while still

-
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keeping: the program operating. The imminént end of the demofistra- _
tion period also.played some part in delayving the hiring of a
permanent director until the CIP's future was more clearly per-
ceived, While deferring the azppointment of a second director was
unquestionably reasonable from the-0IC's perspective, theé lack of a
permanent director ahd of information about the search for one
caused concern and reduced attendance by both some interns and some
staff members,

During’ the three months between RMC's fifth and sixth visits
to Site B, operational mechanics were maintained, but program
climate began to deteriorate. In addition to the impermanent, part-
time leddership, the uncertainty of continuation beyond September
contributed to the climate's decline. On the last site visit, in
August 1980, RMC found that, while the staff itself had maintained
open communications between the instructional and counseling depart-
ments, there was significant distance between the interim director
and ‘the other staff members. This had lowered morale and taken away
some of the spirit of the program. - Intern attendance was down to
about 60% of the gummer enrollment (smaller than regular school-year
enrollment), by RMC's count on site. Good relations continued to
exist with the LEA and the community, however, and there were solid
plans to continue the CIP's operation, provided funding would be
.found. It was even planned to expand the CIP into several more
locations in Site B's metropolitan area.

On 25 August, a new permanent CIP director was brought into the
program. This appointment was welcomed by the staff for its poten-
tial to reinvigorate the program: In September 1980, DOL promised
about 60% of the Iunds needed for continuing the CIP at full capac-
ity through the 1980-81 school year. In addition, the CETA prime
sponsor provided funds for implementing new sites in the gity. On
balance, the Site B CIP was performing its functions well mechan-
ically at the end of the demonstration period, but,/the three-month
absence of strong, stable leadership had had major repercussions.
The potential for Site B to regain{fully functioning status surely
egistéd, but had not yet been realized. i .

An overview of CIP ‘implementation in Site B shows that 297-
interns enrolled, 69 graduated, and about [24 remained in the
program. Staff turnover has been quite low in comparison to other -
YEDPA programs. The site went through a difficult period in the
early months, but by about ten months after start~up appeared to
have effected a fully functional program, .The resignation of the
original director- in April 1980, and the &ubsequent inability to
appoint a permanent successor, led to deterioration of the CIP's
climate, low intern attendance, and eventually to less adequate
mechanical functioning. Resolution of :the funding question, at
least for the [980~81 school year, alilowed the OIC to appoint a
full-time director, which augured well "for regaining full imple-~
mentation,
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Implementation in Site C

Site C is in a small city of approximately 32,000 residents.
In the 1950's there was a migration to the suburbs, leaving the city
proper with large numbers of black families and older whites.
Today, the suburbs around the city have a population of 85,000, and
the county {all of which makes up the CIP catchment area) has over
220,000 residents.

Although there are blocks of low- and middle-income families
scattered throughout the city, the better-off families reside mostly
on the south side. The poorer section of the city, which occupies
much of the northern area, has well maintained single-family dwel-
lings with some substandard housing and-very few houses that are
boarded up. Economically, the city depends heavily on one major
company that provides jobs for 22,000 persons. According to a study
by the local plannxng agency, adult unemployment for the county is
low. But in the city itself, adult unemployment is 32% and youth
unemployment reaches 80%. :

Interest in the CIP in Site C began as early as February 1975,
when the executive director of the local OIC visited the Philadel-
phia prototype, accompanied by three LEA officials: the superinten-
dent, the coordinator of federal programs, and the assistant coor-
dinator for personnel According to her, ' everybody was impressed."
LEA interest in the CIP was so great after the visit that school
officials called her "at least every three months" to find out when
the program could be implemented in their city.

~a

el

‘When OIC/A officially announced in September 1977 that funds
might be available for program replication, the local OIC responded
immediatelw, LEA officials helped significantly in the preparation
of the feasibility study, giving the OIC a letter from the super-
intendent promising to support the CIP, and an analysis of the
potent ial-intern population. The study indicated that the LEA,
which had only one high school (with a 23.8% dropout rate) had
identified 144 in-school students and 400 dropouts as potential CIP
interns. There were no other alternative schools in the area, but
there were two programs providing part-time jobs to encourage youth
to stay in school. The feasibility study also stated that the
“teachers' union supports an alternative learning environment and it
is expected that they will sign 6t on certain conditions in their
contract with the school district to allow the CIP program [to
operate]". It was not indicated whether this expectation was based
on direct contact with the union. .

The locaI.OIC was informed on December | that its proposal had

been accepted. OIC/A also asked for a staff to Le assembled for
training in mid-December. In the first week of December, the OIC
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contacted the teachers' union to announce the CIP staff openings and
discuss other CIP matters. In a two-week period, approximately 400
persons applied for the 22 posjitions advertised. The staff the OIC
executive director was able to assemble on such short notice was
nearly complete, but the leadership did not meet all OIC/A's cri-
teria. 'The appointed director, in fact, had not applied for the
d{rectorship, but fur the counseling supervisor's role. He did
have, however, a master's degree in education and had implemented a
small program for a boys' school. The instructional supervisor did
not have any supervisory experience. The counseling supervisor had
no supervisory experience, but did have a master's degree, coun-
seling experience in community mental health, and extensive com~
munity contacts. Of the 20 staff members hired by the time of the
OIC/A training, about half had been working at the local OIC. The
staff was trained in a nearby city by OIC/A personnel on 19-23
December.,

Although the feasibility study identified a building for the,
CIP, the facility needed extensive remodeling to meet the fire code.
It was an old four~floor house with small rooms and narrow stairs.
The remodeling created small offices for the administrative and
counseling staff. The classrooms were spread over the three upper
stories of the building, while the Resource Center was in the
basement. '

The CIP staff moved into the building on 22 February 1978. On
the next day, the first cohort of 30 interns (of 38 invited; there
weré no controls) entered the CIP. All 30 were actual dropouts, as
arrangements for enrolling in-school youth had not been finalized
with the LEA. At that time the building had neither student nor
faculty lounges. Renovations on three rooms involved considerable
delays, so they were not usable in the early months.

As the CIP staff entered into discussions with school adminis-
trators about recruiting details, the local teachers' unipn balked
at the plans and protested. Concerned that the teachers' union
would make trouble, the high school principal and counseléﬁg became
very reluctant to help the CIP. On 20 March, the LEA superintendent
officially informed the CIP that LEA collaboration was suspended as
a result of union pressure.

The teachers' union felt their contract with the LEA gave them
a monopoly on providing educational services, and thereby authority
over hiring and other personnel practices of any agency delivering
inetructional services in the city. The main demands of the
teachers' union were that they would have to participate in any
CIP-LEA agreement and that the CIP would have to hire all instruc-
tors and counselors from union ranks in accordance with the senior-

. ity of available personnel. (This was a step back from the original
union. position: that all members of the OIC join the union.)

£}
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The local OIC was given until 26 April by OIC/A to secure a
formal agreement with the board of education, or face contract
termination. As the problem with the teachers' union continued, the
deadline was extended successively to 12 May, 15 June, and 16 July.
Eventually OIC/A's project director negotiated petsonally with the
high school principal and the president of the teachers' union on 10
July 1978. The outcome was an agreement by which the CIP would hire
one union instructor for every 25 students referred by the school
and employ an additional union staff member in the capacity of
school coordinator. All union members were to be paid by the CIP,
but at theit LEA rates, which were about 40% above the CIP salary
scale. The agreement made the CIP an alternative program within the
district. This meant that the interns would get their diplomas
through the high school and that the LEA would count CIP interns as
part of its enrollment. As a consequence, the LEA could claim ADA
funds from the state for students being served by the CIP.

During the several months of negotiations leading to school
board and union agreement to cooperate with the CIP, the staff was
operating with the initial cohort, completing curriculum materials,
and making contacts for Hands-On placements. Renovations to the
building were continuing. Recruiting arrangements were also being
made with three additional school districts. When the LEA approval
became official on 13 July, recruiting began again. Even with the
LEA cooperating, however, finding enough applicants was problematic.
In October, NIE and DOL granted Site C permxsslon to enroll a second
cohort without controls. Immediately, 46 new interns were taken
into the program. Thirty-six of the new interns came from the
original school district, and 10 from one of the new districts.

RMC made its first data-collection visit at the end of October
1978. Instruction was being conducted as specified in the CIP
design, and staff members liked the learning-packet format. Revi~-
sions to the prototype~CIP curriculum content had been made to
conform to state and local graduation criteria. Counselors had an
average caseload of 20 interns. Interns were positive about the
program, especially in comparison to their former high schools.

Many staff members, however, were less enthusiastic. For one
thing, the director was perceived as inadequate by staff members
because he did not communicate well with them or inspire them. He
was seen as ineffectual, indecisive, and overwhelmed by his réspon-
sibilities. Moreover, some confusion existed within the staff about
the roles of CIP administrators. The Career Counseling Department
had been split by the director into two separate units-“-counseling
and career development. The director had also assumed some of the
counseling supervisor's duties and restricted the supervisor to¢
dealing with just the counseling activities, not the career-related
ones. There were also two persons functioning as school- liaison
officers. One--in charge of CIP dealings with the original LEA--was
appointed to the CIP by the LEA in accord with the CIP-LEA-union
agreement. The other was the original CIP school-iiaison. Her
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duties were to deal with the new LEAs the CIP was recruiting as
feeder schools. - .

. The appointment of four LEA personnel to the CIP--three in-
structors and the school coordinator who dealt only with the orig-
inal LEA--also created difficulties. The arrangement for the LEA
personnel to be paid at significantly higher rates than the regular
CIP staff members, for the same work, caused resentment. The
regular and LEA staff members did not generally communicate or coor-
dinate well, though there were instances of cooperation. Moreover,
the regular CIP staff members felt the LEA was not being as helpful
as it should have beer.. Finally, the LEA-appointed school coordi-
nator, who became the¢ teachers' union president the next year,
expressed that his avowed interest was in keeping a close watch on
the CIP to make sure it did not take jobs away from union members.

Morale was also affected by what several staff members per-
ceived as OIC/A intrusion into local CIP operations, especially with
regard to having unionized LEA personnel work in the CIP. However,
without this "concession" it is highly probable the CIP would have
been closed down altogether. These staff members also felt NIE and
DOL had exerted excessive pressure, through OIC/A, to get the LEA
and union approvals and to recruit. They considered, too, that the
federal agencies had been ambiguous about cohort entry dates.
Delays between recruitment and authorization for intake had caused,
in the staff's view, the loss of a "significant number of interns."

In sum, RMC found most aspects of treatment to be mechanically
ir place at the end of October 1978. However, staff morale had been
aifected by & number of events and issues over the preceding months
and site leadership was tentative at best. This resulted in a
program climate that was less positive than it should have been.
Nevertheless, interns' perceptions of the program were positive,
especially in comparison to what they had experienced in their
pre~CIP scnool environments.

During November, December, and January, the major emphasis was
on recruiting for the third cohort under the pressuré of the 31
January 1979 deadline for 90 interns and 55 controls. With the
addition of three new_ school districts throughout the county from
which to recruit, Site C was able to meet the deadline. This was
accomplished by the voluntary extra time put in by the entire staff.
In the first week of February, 95 new interns were enrolled.

During this same period, however, the 0IC ‘and OIC/A realized
that radical action had +Z be taken in regard to CIP leadership.
The directcr was proving inadequate ‘to the directorship's respon-
sibilities. With OIC/A's endorsement, the OIC executive director

‘temporarily relieved the CIP director of his duties and took on his

regsponsibilities herself. The CIP director was given the title
"Administrative Intern'" and continued to work” in the program. The
OIC executive director delegated leadership duties to the department
supervisors and the school liaison officer. These three persons




managed the CIP's daxly operation until the beginning of March, when
" the original director was reinstated on s probationary basxs

RMC's second visit to ‘Site C occurred at the end of February
1979. The influx of new interns had made the CIP facility very
‘crowded, and Trenovations were still not complete. Instruction had
assumed a more traditional look with emphasis on lecturing and text-
books. There was very little individualized attention. Instructors
said this was because of the large number of interns, though class .
sizes were observed to be the same as on the previous visit. In the
counseling unit, most activity was centered around the paperwork and
i planning 1nvolved in processing the new interns into the program.

. Counselors- were frustrated that they could spend little time indi-
vidually with interns, getting to know them. Hands-On placements
were also difficult to find. Disposition conferences had been
suspended in November;,—due—to-recruiting—activities,—but—there-were —
plans to begin holding them again soon.

Staff attitudes toward the interns remained positive, but staff
morale about the program itself was low. The ambiguity in the
leadership situation was confusing. Some staff members .felt the
program needed admxnxstratxve autonomy and that the old director
should be given greater authority. Others felt both the old direc-
tor and the instructional supervisor lacked managerial and communi-
cation skills and that this was the source of the CIP's problems.
There was also dissatisfaction about incomplete renovation work,
overcrowdedness, lack of supplies, and low salaries. Confusion

* about LEA course requirements ‘and credits had delayed giving interns
grades jand credits for the previous semester.

staff. tfaterns did not attend classes. Derogatory graffiti were -

: \\\ . Intern behavior reflected the low morale and confusion of the
scrawled on lavatory walls. Interns congregated on the stairs and

\ groused. . Occasional fights broke out. Nevertheless, interns still
\ compared the CIP favorably to their old high schools and were
\ - hopefully optimistic. .

On 2 March 1979, the original director was reinstated on a
provxsxonal basis. Hxs first monthly report discussed problems with
both the instzuctional supervisor and the LEA school coordinator.

he supervisor, he said, was not "able to deal with staff" effec-
tively and this was the source of instructional problems. He had
advised the supervisor verbally and in wfﬂ%xng to address these
problems. The LEA school coordinator told the director he was at
the GIP to gzve advice. This was not how rhe director perceived the
coordinator's role, and he planned to correct this misunderstanding.

Ho ever, the original director was no more effective during
his probstionary period than he had been earlier. A review of the
progran by the O0IC board's liaison to the CIP “led to the director's
permanent tesignation at the end of March. “The OIC board asked the

! member who had conducted the review.to take over as interim director
until a permanent replacement could be found.
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The third RMC visit, in May 1979, occurred a month after the
interim director had taken over. Recruitment for a new permanent
director had yielded two finalists, both of whom were adequately
qualified and attractive candidates. During RMC's visit, final
selection interviews were underway, vith OIC/A participating.

In the CIP, intern absenteeism snd attitudes reflected earlier
difficulties. At an assembly to start the day one morning, 24
interns showed up, of an official enrollment of about 110. Class
attendance ranged from five to nine, while class rosters showed from
ten to 20 students officially enrolled. Counselors were doing
little but the paperwork required by the sending school, districts.
Instruction was perfunctory. Scme instructors were missing due to
long-term illnesses or plain absenteeism. No disposition confer-
ences had been held since October, and there was little coordination
among staff members. :

However,® staff morale was on the rise. All staff members were
impressed by the skill and style of the interim director. He had
held staff meetings to get communications started. He had insti-
tuted new procedures to encourage and document attendance. A sense
of direction and purpose was evident. Steps had been taken to
replace or find substitutes for staff members who had resigned or
were absent or on leave. A first group-of 10 interns had just
graduated. OIC/A itad recently given a training workshop that had
been well received. Though the CIP was not functioning well, it was
showing an upward trend . -

’

A new director was hired on |4 May 1979. 'She was an experi-
enced secondary teacher who had worked with disadvantaged young
people. She also had a 'strong, outgoing personality and a vision
for the program. Her first actions were to find out as much as
possible about program operations and problems by observing and
interviewing staff members individually and in groups. She devel-
oped specific plans of action to address the various issdes con-
fronting the CIP. These included regular departmental and +hole-
staff meetings, informal staff lunches every Thursday, refinements
on the interim director's initiatives on attendance and retention,
organizing “he site Advisory Council, and cementing relations with
the LEAs. Within two weeks -¢f the new director's arrival, the
ineffectual instructional supervisor resigned and a search for a new
one was started. Other staff slots were also filled and substitutes
were hired to fill in for the instructors on medical leave.

1

The staff responded positively .to the new director. Though
they remained somewhat skeptical of her ability to improve things--
because they had heard such promises befoie~-the staff members
reported feeling that if there was -any chance, the new director
would be able to capitalize on it. The new director's inclusive,
democratic leadership style was credited by staff members as giving

them feelinss of purpose and ownership.
1 4
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At this time negotiations were proceeding about the extension
of the demonstration. While. the other sites were told they could
expect to be extended, a decision about Site C was held off pending
an October program review by DOL. DOL visited at the end of June to
take a preliminary look at the progran. The CIP staff and interns
felt ‘the visitors showed little interest in their programs. They

- staycd two hours and left thhout requesting any information they

had not already received through 0IC/A. The director stated, in her
June 1979 monthly report, "We have made many changes and worked very
hard, It was frustratxng to all of us to not have the opportunity
to. demonsttate our gains. The visit left us with an empty feeling
and &n idea that perhaps DOL had already decided our fate,” though
this was not the fact. ) .

Durxng the summer and early fall of 1979, therefore, Site C was
uiider - great pressure to- ‘get the program up to par. One of the
instructora was prom—ted”f" instructional ‘supervisor on 25 June. He
1nmedxate1y began organizing an instructional p1ann1ng and record-
keeping syatem. He also instituted staff tra1n1ng sessions on a
number of topics. Extra-curricular activities were organized to
motivate interns, and part-time summer jobs were -made availeble
through an arrangement with the. CETA prime sponsor. To qualify for
summer Jobs interns had to maintain high attendance. New student
arid. staff .conduct p011c1es were promulgated by tiie director. , All
st&. £ wvacancies we e filled. 1In general the perxoo leading up to
the. October DOL r eview was one of intense revigion, reform, and
upgrad1ng of operatxona, inc Iudxng frequent contact with 0IC/A for

congiltation and training. - A reyiew.of the CIP's building occupancy .,

.permit in September disclosed that, by fire department standards,
the fac111ty was unacceptable for more than 130 persons. With plans
to recruxt a new cohort when DOL's approval for an extension was
granted, the old building would be iuxdequate. A ‘search was begun
for & new building. One was found and renovated in October, and

. the CYP moved there 1mmed1ate1y. Recruitment was also begun on the

assumpti.a the October review would be posxtxve.

On 30 October 1979 DOL paid its long-awaited visit to Site C,
and found the program acceptably Timproved. Immediate recruitment
for a new cohott. of 100 interns and 75 controls began. Agreements
vere in” force with' five LEAs now, and the staff anticipated an
easier time getting enough applicants. - In addition the'approval
from DOL, the new building, and the months of reform.activities had
boosted staff morale and optxmxsm.

RMC visited again in December 1979. Enrollment was down to 49,
but attendance was up. -The new buxldxng was a definite improvement.

The most strikxng aspect wac that it was all on one floor, instead.

of four, 8o abulldxng management and intern . ‘monitoring were much
easier._ A lounge vas also avazlable, so interns could congregate
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without - blocking halls and staircases. Instruction showed the
characteristics of the CIP design. The counseling staff was in-
volved in recruitwent virtually full-time, but there was no alter-
native if a new cohort was to be enrolled. Staff morale was high.
More clarity about poiicies and-staff roles had contributed greatly
to this. So did the director's open manner of communicating and her
insistence on coordination among staff mémbers. There were still
some problems, but they seemed very minor compared to those of the
first year.

A

Recruitment for the extension-period cohort was going slowly,
as the LEAs were proving reluctant to refer in-school youth and the
school coordinator refused to deal with any LEAs but the original,
where he was still officially employed. Lists of actual dropouts
provided by the LEAs had not led to many recruits. The original LEA
was also requiring a burdensom re-examination of CIP staff certifi-
cation. However, the LEA was being very helpful about supplying
. substitutes, lunches for interns, and excess furniture and instruc-
tional materials. The local OIC, satisfied with the new CIP direc-
tor's performance, was giving the CIP more autonomy. )

In January and February 1980, Site C enrolled 62 new interns,
and a control group of 29 was established. Though these numbers
were lower than DOL had stipulated for the extension, DOL and NIE
accepted them. Attendance was high and there were 98 interns
enrolled. Some intern behavior problems had surfaced, because, felt
the director, the new interns were younger and more immature than
the old interns. The CIP and the OIC had requested the LEA to begin
g paying half the school coordinator's salary, as they felt he was not
i perform1ng CIP duties more than half-time. Money also became a
; problem in th= early months of 1980 because DOL and NIE had not yet
released extension funds to 0IC/A.

In April 1980 RMC visited Site C for the fifth time. Just over

100 interns weére enrolled and attendance was reported above 70%.
Generally instruction was observed to be appropristely individual-
ized. However, the LEA-supplied instructors were felt to be less
sensitive to interns, causing friction. The” counseling department
‘was very heavily involved with paperwork for internal purposes and
to meet the reporting requirements of the five sending LEAs. As a
reault there %uas little time for actual counseling. The new
instruct1onal supervisor was felt by the counselors to be insensi-
tive to interus and not supportive of "humanistic'" approaches.
There was evidence of staff ''burn-out' in the complaints staff
members had about '"management's" high expectations, delays in
funding, consequent insufficient supplies, low pay, lack of adequate
vacation time, and other issues. The climate was not generally as
positive as it had been in December, though it was nowhere near as
depressed as a year earlier. Nevertheless, the CIP appea-ed to be
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functioning adequately with allowance for the pressures of no
funding since December and tiredness among the staff members.

; As the end of the demonstration drew near, the CIP and OIC
directors prepared proposals for continuation funding and submitted
them to the U.S. Department of Education, state agencies, and
various foundations. When RMC visited last in August 1980, no
responses had yet been received, but the OIC executive ﬂlrector was
optimistic about one to the state employment-development office and
about the poss1b111ty of matchmg funds from DOL.

- * During RMC's final visit, the CIP was winding down its summmer
- ——— —program. Consequently, operations -were —atypical.  There was a
- reduced numbter of interns \attending and the atmosphere was more
7 informal than during the normal school year. In addition, a major
staffzng transition was taking place. The director, instructional
supervxsoa:, and readmg specialist were ‘leaving for new employment.
One staff member's spouse had recently been transfered to another
city, so she was leaving. Three aides.paid by CETA funds were
: . leaving because their funding was about to .expiré. One part-time
aide who was an intern was graduating. And three LEA teachers
assigned to the CIP were being recalled to the public'high’school.
Though the staff members not leaving were maintaining an optimistic
outlook, there were some disruptions of normal procedures evident
and real concern among the staff members and interns about the
.CiP's future.

The OIC responded to the simultaneous departure of so many
scaff members by concentrating first on the leadership positiors.
Before they had left, replace s were named for the director and
the instructional superzisor%uitment was going on for the
other poaitions. The new instructional supervisor was promoted from
within the CIP ranks. The .new director was the manager of another
0IC program assigned temporarily at first, and later as perm.nent
director. - .

[ st

' Reports received by RMC from Site C followmg the. last site
visit md1cated that the potential for a serious relapse occasioned
by the resignations in August 1980 was averted. The new director
introduced new discipline and attendence policies in September.
Departed support staff members were replaced with OIC trainees.
Heaw extra-curricular and counseling activities were introduced
‘for the interns. Intern attendence was reported to be high, and
c1p morale, treatmenc functions, and climate were likewise reported

to be in good shape. In Septembér, DOL did provide Site C with

about 60% of the funds needed to operate the CIP through the

1980-81 school year. The CIP enrolled 78 interns for the year's

first term.

. . Thus Site C's CIP experienced a very traumauc history.
E Ina"equat\_ leadership and difficulties with the LEA and teachers'
| utiicn in the beginning had resulted -in a weak program through
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‘major disruption.

.The greater metropolitan area has a population of 4.35 million.

the first 14 or 15 months. Two vibrant, experienced leaders had
turned the situation around in a few months, and the program was
close to achieving full implementation. As the demor.stration
period came to a close, a large number of staff members left,
creating the potential for serious slippage. However, the OIC
was able to find replacements for the departing staff, especially
the leadership, quickly and a transition was accomplished without
The latest reports from Site C indicate con-
tinued progress. During the 33 months, of the demonstration, Site
C had enrolled 233 interns, and graduated 40.

e e b ——
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Implementation in Site D

s

Site D is in a large urban center with 1,500,000 residents.
The
majority of the city's population is black, representing every
socioeconomic level. The city s economy is heavily dependent on
manufactur1ng Unemployment is high among the 16-22 year old group,
averaglng 26X for the entire city and rising to 56% in the inner
city.

The area the 0IC p1cked for the CIP is an inner-city neighbor-
hood characterized by high population density, poverty, and an array
of social problems, Housing conditions range from standard to
substandard. There are several boarded-up homes throughout the
neighborhood. The area is one of the "toughest'" parts of the
city--often referred to as the "DMZ" (for demilitarized zone). Gang
wars and struggles for power between .pimps and drug dealers erupted
in bursts of urban terrorism during the sixties. Today much of the
overt and arbitrary violence has diminished, but illicit activities

‘‘remain firmly rooted-in the area and periodically produce waves of
'violence.

Many young people know or associate with gang members, if
Youth spend much of their

they are not actually in the gangs.
"gang happenings'" such as

leisure time swapping stories about
shoot-outs, brawls, looting, and so on.

The feasibility ‘study prepared by the OIC reports a city-wide
average high-gchocl dropout rate of 14.8%. 1In the LEA regions the
CIP was to rerve, the student population of 47,974 was 95% black,
very simiigt to the case in the prototype site, Strong support for
the CIP was inferred from a recent LEA publication promoting the
concept of alternative education with a worldeof-wo:;V’Kgientat1on,
as well as from a letter cf goodwill from the syperintendent.

The 0IC waa able to assemble an almost complete staff through
its own personnel office. The counseling and instructional super-
visors were transferred from existing OIC programs, while the
remaining staff members were recruited through resumes on file from
people who had prevxously applied to the 0IC. However, a CIP
director could not be found by the GIC before the OIC/A training
conducted thé week following Chrlstmaa 1977, Shortly after the
OIC/A training, one of the.OIC/A &rainers was hired to be the CIP




director. She had not had supervisory experience. nor hai she worked
iq an educational - <titution, but she was a native of the Site D
city. A school coordinator was not hired until June 1978. He was
an ‘ex-LEA coungelor who knew the school system, including the
proposec feeder schools, well. The need to have someone with this
background was the reason for the delay in hiring a school coordi-
nator.

Following the OIC/A training, the staff was temporarily put to
work*in an OIC building. There they prepured and refined the
cutriculun, using the 0IC/A prototype materials and LEA high-school
graduation .requirements. In mid-April they moved to the unused
parochial school the OIC had .leased and renovated. for the CIP.
The local OIC executive dxreég%;rand the CIP director attempted to
secure a resolution from the LEA during this period. The local
lchool board vfficial they first contacted had not been inggtmed of
the CIP by the auper;ntendent. He thus was first made aware of the
program’ by a phone call in which the CIP simply gnnounced its
presence in the district. ‘The local board official complained about
not havxng been approached earlier or asked -to assist in the devel-
opment of curriculum to meet accreditation requirements. NIE's
deadline (26 April 1978)  passed and no resolution had-been obtained.
OIc/A requested and received an extension from HIE. The local LEA
administrators were fyupathetic to the notion of the pirogram,
however, and OIC/A met directly with--the ‘board on S May. This
meeting led to securing s —school board reaolution on 10 .May 1978..

LY

With the way cieared to opening the GIP, first-cohort interas
weré pretested on 24 May and received an orientation on 20 May and |
: June 1978. Classes began the following week., There were 23 treat-
ment students and no control students. Although the LEA approval
alloued the CIP to recruit in three schools, all interns had been
out of “school prior to enrolling in the CIP. The--CIP lad begun
contacting the ‘schools, but accéss and cooperation were limited
becauae the schools were closing for summer vacation. Recruitment
thus had to focus on non-school sources. The entire staff.canvassed
the ngighborhooda around ‘the CIP dcor to door and many contacts were
made with churches and social-service agencies. Two significant

factors affectitig recruitment were reported to have been competition,

froz other youth programs and reluctance to gét involved with 'yet
another" federal program- that might disappear as suddenly as it had
appeared.

!/

By late September -it was clear Site D would not be able to
recruil enough- applicants to form treatment and control groups for
the aecond cohort. Permission was sought and received from NIE to
enroll all. interested -applicants, and on 16 October 1978, Site D
enrolledlﬁa interns. Again, all were dropouts; none had transferred
from the LEA achoola. Also in October, the CIP schedule was changed
so .classes were 90 minutes long, rather than 50. This change
assured that interns would have adequate '"seat time'" to meet LEA
graduation requirements, but it made the school day run from 8:00
a.m. to 4:30 p.m. Attendance and staff morale were affected.

AL




still enrolled. -

KMC conducted its first data-collection visit to Site D in
November 1978. Two things were immediately evident. First, intern
attendance was low. Ninety-one interns' had enrolled in June and
October, but RMC observed that no more than 25 were present at any
given time. Through one afternoon, no more than nine interns were
seen in the building. At the same time, Site D's official monthly
progress report for November 1978 indicated that 47 interns were
, . .

Second, there was extreme factionalism amnng the staff members.
The director had isolated herself in her office, and administered
the program by memoranca stating policies on every issue that came
up, policies she developed by herself or in consultation with only
the instructional supervisor. The director was also .frequently out
of the building to attend meetings at the OIC or to pakdlcontacts in
the community.. The director would not cnmmunijgte with staff
mesbets directly, insisting they "go through the channels," which
meant through the supervisors. However, only the instructional
supervisor enjoyed tke direcfor's confidence. The counseling
supervisor was not involved in decision making, but became merely a
conduit for the director's memos. .

)
The instructional supervisor took advantage of -this situation
to reinforce her own status and power. There was virtually no

organized communication between the instructional and counseling
staffs, and the instructional supervisor had interposed herself
between the director and the counseling supervisor. .

The non-manapement staff members were divided by the leadership
situation into two main groups: those who tried to be "on the good
side" of the instructional supervisor by agreeing with hec positions
and opinions, and those who tried to oppose her. There was also a
small group of staff members who -isolated themselves individually,
trying to do their work with minimal contact .with either camp.
Staff morale was very low, program climate was abysmal, and there
wag no group cohesiveness. There 'vas some attempt by staff members
to perform their functions, and instruction had the mechanical
appearance of the cIp design. Howaver, the low intern attendance
meant little actual instruction orgcounseling was going on.

’, -
This situation was caused by a combination of leadership

‘behavior and the qualifications and experience of the leaders.

Leadership behavior was divisive as described -gbove. Furthermore,
none of the three leaders had appropriate training or experience for
their roles. The director had no supervisory experience and was not
trained or experienced as an educational administrator. Further-
more, though she had grown up and gone to college in Site D's city,
she hid not resided there for several years and was therefore not
in close touch with the community. The instructional supervisor had
not had experience in schools. She had been a training planner and
manager at the OIC, but was not familiar with the activities or

. climate of a school. The counseling supervisor had a masters degree
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in guidance and counseling and had worked as a counseling specialist
at the 0IC for two and a4 half years, without supervisory responsi-
bilities. She was younger and less experienced than the counselors
and career developers under her, and some of them resented her
getting the supervisor's job. . She was not appointed to- the role
until after the initial training, though she had been transferred td
the counseling staff of the CIP, and she was not assertive tbward
the instructional supervisor, who was a very domineering person.

Finally, the OIC executive directotr stated that Hénpreferred
to "manage by exception." Thus he did not closely monitor or
support the CIP's development and only became aware of the situition
there when reports of problems reached him. He wanted to let things

"sort. themselves out' without his involvemeant. The problems with
CIP leadership thus became very large before the 0IC became in-
.volved. ,}

¢

"0IC/A became aware of the CIP's situation through the monthly
reports showing attendance problems and through frequent visits. In
December 1978 0IC/A finally prevailed on the 0IC to remave the
director and 1nltructxona1 supervisor. When that was done, the
0IC/A deputy demonstration director moved to Site L.to take perscaal
control of the CIP. He instituted maJor changes in procedurés,
insisted on staff communication and chordination, and began an
intensive training program -for the staff. He also negotiated with
the school digtrict a revised CIP schedule that permitted 50-minute
‘classes to be‘reinstated. On his dxscovery that the school coordi-
nator had been misinstructed about applicant qualifications--~and
therefore also the schools--he.reoriented the ccordinator and
negotiated new arrangements with the schools. - The OIC/A deputy
:emagned in Site D for one and one half months and was instrvmental
in finding a new director, who joined the,CIP on 12 March 1979. The
site staff unequivocally credited him with saving the program.

The changes begun by OIC/A were evident at RMC's second site
visit, in February 1979. The new instructional supervisér had come
from the instructors' ranks. She had been stroungly endorsed by her
peers and had extensive experience in education., She worked well
with the staff and as perceived as a good resouice person and
leader. The couns@ling supervisor was more active in managing the
counseling unit. , Though her unassertive manner .aid feelings of
relative inexperience kept her from establishing stroug leadership,
she was perceived as a good coordinator and worked with the interim
" (0IC/A) director and the 1nstruct10na1 supervxsor to deve;op staff
cohesioyf’ ,

As a result of these significant changes the program was making
‘rapid progress in implementation. Staff mornale was very high.
Intesn attendarce was averaging ciose to 70%. Program climate :'as
positive, caring, and supportive. The massive recruiting campaign
of Decenber and January to meet the deadline for 90 interns and 55
controls by 3l January 1979 had resulted in the enrollment of 7
new interns. Finally the staff had enough work to keep busy. The

¢
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new arrangements with the LEA had led to this cohort '2ing about
equally divided between dropouts and transfers from other schools.

In mid-March the new director joined the CIP. She had been
an active educational administrator| in the area for a number of
years. She knew what she wanted the |CIP to be and she had extensive
commun1ty contacts. Her leadership\style was inclusive and demo-
cratic. She shared and delegated authority as much as possible to
reinforce staff ownersh1p and commitment. When RMC visited next, in
May 1979, the improvements noted in February had continued to
strengthen the program. The effects of higher staff morale and more
coordinated operations had brought ' about marked differences in
intern attitudes as well. Unfortunately, many of the new interns
enrolled in January had begun to leave the CIP. 1In the pressure of
recruitment to meet the DOL January deadline, an OIC/A report to DOL
later stated, "the sites relaxed normal screening procedures...
[leading to] a disproportionate-number of interns...who are probably
not ideal candidates for the. program'" (0OIC/A memo to DOL, 31 July

1979). This characterization evidently applied to the new interns'

motivation to attend, and was reflected in enroliment and attendance
rates throughout 1979. As interns dropped out, they were not
deleted from the official enrollment number on which attendance
rates were-based, leading to progressively lower reported average
attendance. Tne director ‘had insisted on firm intern counduct K and
dress standards ‘and the active interns had accepted them. As a
_whole, the active interns seemed more mature about and committed to
career ‘ goals. They took the CIP and their own activities more
seriously’

A different relationship with the LEA had also emerged. The
interim (0IC/A) director had renegotiated severzl points in the
arrangement with the LEA, and the new director had exterded the

relationship cbnsiderably by maintaining frequent contact with the’

‘LEA regional assistant super1ntendent The director felt the LEA
had been very generOus in offering substantive assistance, such as
access to LEA resources. Overall, at the May 1979 visit, the CIP
appeared well on the road to fu11 recovery from the operational
nadir of December 1978.

Over _the, aummer of 1979 the CIP ran a reduced program to
accommodate interns" needs for summer jobs. Arrangements were made
with several summer youth programs that allowed interns to attend
the CIP in the morning and work in the afternoon. In September;-the
CIP reopened at the~same time as the public schools. f

,RMC visited again in December 1979, after approval of\th

extension of the demonstration through September 1980. Though there‘

had been high ‘attrition as described earlier, about 65 interns from
the first three cohorts were still active, staff and intern morale
were high, program climate was very positive, and the program was
functioning very well. The staff enthusiastically endorsed the
new direztor. Her leadership was firmly established and her style

[
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was compatible with staff members' expectations.' Though a few staff
members expressed the wish that the director would reduce the amount
of time she spent away from the CIP, this comment was made in a
wistful, not dissatisfied, manner. These staff members also recog-
Jhized that the director's role involved mucih contact in the commu-
nxty and many meetings at the OIC.

There was little anxiety about recrti iting enough applicants for
the. extenuon-penod treatment and control groups. Under a new
school coordinator, recruitment was very organized and systematxc,
and relations with the feeder schools had progressed to the point
where CIP teams were allowed to set up booths on campus and to make
announcements on the zchools' PA systems telling students-where they
could talk to CIP recruiters. The CIP was also receiving strong
public endorsements ftom influential community leaders, and informal
community networks were spreaomg the message that the CIP was a
good place to enroll. Thus, in December 1979, the Site D CIP was
fully functional and eager to proceed with a new cohort during the
extension period. ' The ovly persistent prodblem related to staff
turnover-as higher palarxes in school districts continued to attract
instructors away from the CIP.

In February 1980, Site D officially enrolled 130 new interns

. sr the extennon penod (Actually, the new interns had been
brought in gradually throughout Novenber, Decembet, and. January.)
~-—— RMC -visited &z month later and found the program in full operation.
Attendance was at 70%, where it stabilized with only minor fluctua-
tions. for the rest of the “demonstration. Staff members had con-
tinued to move ‘on to better paying positions, but well qualified
people were found to replace them usually fairly soon. As new staff
memhers came in they sometimes complamed about the lack of re-
sourcea, but they seemed to accept this as an endemic situation
in social-service programs. Staff morale remained high. Plans
called 'for .continuing beyond the September 1980 end of the demon~
stration and proposals had been submitteff to the CETA priume sponsor,
a foundation, and the state. An offfqial parent group had been
activated, and parents were seen actiyelf seeking to assist in_the
ptogram& especxally by keeping pressu e on interns to attend.

l

RMC's final visit in August 1980 fourl much the same situatio
though ‘the enrollment was. down because mgf§y interns did not want to
go to sch ol during the summer. There s every expectation that
funding wo: 1d bve found for comtinuation, though the foundation had
declined and no responses had yet been received to the other pro-
posals. oth interns and staff members were enthusiasti \c}and
wvorking hu\& /One of the '"old" staff members commented, '"It's
smooth sailing pow," .as_she recalled the first year and a half of
the CIP. Sf:aff members had plans for trying new approaches to the
summer program to.raise enrollment, such as a work-study arrange-
ment. There continued-to be dissatisfaction with the salary sched-
ule and the CIP calendar. School personnel, went the reasoning,
need more vacation than two weeks a year to recover from the stress
of working with youth, particularly youth with the kinds of problems

.

4 41 ¢

v,

36

o




CIP interns bring to the program. The LEA regional assistant super-
intendent also commented that she just did not know how the CIP
could get people to work for the salaries they paid, which she felt
were 10 to 15 percent lower than LEA salaries for a much shorter
work year.' "But they do, and it's a credit to their dedication,"
the official concluded.

The CIP in Site D had a tumultuous beginning year, ending
with the dismissal of the original leadership and with the program
on the verge of collapse. Direct intervention from OIC/A, however,
tusned the situation around and a new director was found. Under
her leadership the CIP achieved full operation within a few months,
and maintained it through the demonstration period. Over the 33
month period, 318 interns enrolled, 58 graduated, and approximately
70 remain in the program.
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I11. EVALUATION QUESTIONS AND FINDINGS

The process evaluation of CIP implementation has had two broad
purposes, promulgated by NIE's Request for Proposals (RFP) in
January 1978. The first purpose was to document and analyze the
CIP's implementation in order to understand what happened in this
particular demonstration program. The second was to add to the
general knowledge hase about youth-program implementation. In
regard to the process of CIP implementation, NIE specifically asked,
"Wwhat happens to the program;...does [it] remain the same in...goals
and practices; what accounts for the changes or adaptations,...for
the fidelity...to the original;...are the changes...improvements;...
[and] is...implementation more effective through a system such as
0I1C...[than] through the normal developer/public school linkages?"
(NIE, 1978, p. 7). These questions are addressed directly iwu this
chapter.

In addition, when the CIP demonstration was extended at the end
of 1979 for an additional nine months, RMC's study was also ex-
tended. The scope of work for RMC's extension added some further
specific questions about the CIP's implementation. RMC was "to
study implementation of a more stabilized program...[and] should
also focus on support to the replication sites by OIC/A and NIE"
(NIE, 1980, p. 1). Another question was "whether or not the multi-
service approach can appeal to youth in a way that a single approach
cannot" (ibid). The manner in which the CIPs established and
maintained "inter-institutional linkages" in their communities was
to be examined. .Finally, NIE wanted to learn "how to convince local
programs of the utility and payoff of iaformation" (ibid, p. -2)
about or from another program, especially how lessons learned in one
program could be used to "improve existing programs” (ibid). These
specific additions to Task A's scope were designed to take advantage
of the fact that, after two years of implementation in the sites,
RMC was presumably observing fully operating and mature, rather than
developing, programs. Though this presumption was not consistently
true, these questions were able to be at least partially addressed.

With respect to the second general purpose of learning more
dbout youth-program implementation, NIE wanted the study to "con-
tribute to knowledge about implementation in systems that differ in
power relationships, political considerations, incentives for
change, and other variables believed important in the literature on
educational change" (ibid). This intent to augment general knowl-
edge ahout program implementation is consistent with the objectives
of DOL's YEDPA Knowledge Development Plan (Office of Youth Programs,
1977) and the Congressional mandate in the YEDPA legislation " to
test the relative efficacy of the different ways of dealing with
these problems in different local contexts" (P.L. 95-93, Sec. 321).

The ultimate goal of fully understanding youth~program imple-
mentation will require systematic review of the findings about the
great variety of YEDPA-sponsored projects. Such a synthesis far
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exceeds the present study's scope. However, we feel the findings
about implementation presented in this report will contribute to
DOL's present program to synthesize YEDPA research as it accumu-
lates.

Approach to the Task A Concerns
E>

The research called for in Task A is primarily qualitative.
That is, the major concerns are not about numbers of young pecple
served by the CIPs in the new sites or about evidence of higher
employment among CIP graduates. Although these are extremely
important factors and are among the indicators of CIP success, the
foci of Task A are the nature of the implementation process; the
issues involved in getting the CIPs operating; the status of the
four CIPs through a 33-month, federally supported implementation
period; and the efficacy of the OIC system as a dissemination
agency.

The approach to studying these topxcs has been to regard CIP
implementation at each of the four sites as a case study, and then
to extract an amalgam of the four local cases.  This amalgam is the
focus of this report. The findings reported in this chapter are
based on the descrxptxons in Chapter II of events in the four
sites and at the national level. To conserve sp)ce and readers'
time and interest, the findings are not supported ir this chapter
with specific documentation.

An additional relevant point to be made before the fin'ings
are presented in that not ell of RMC's findings or conclusions are
presented below. This chapter focuses explicitly on the specific
questions and issues posed in NIE's original and extension scopes of
work. The next chapter presents additional findings, specifically
about issues and events that arose during implementation but were
not anticipated in the evaluators' charge from NIE. In almost all
respects RMC considers these issues to be as important as those
originally assigned. To get a full picture of what RMC has learned,
therefore, readers should review both this chapter and the one
following. .

Findings

RMC's general response to the global concern about the extent
of CIP implementation is that the sites were able, in most cases,
to implement program structures and qperatxqg procedures that

facilitated accomplishment of the functions in the CIP design. This

finding, however, is mitigated by the inability of at least one
site to develop maturity and stability in program operations. The
strong positive climate that is supposed to permeate and charac-
terize the CIP and the close coordination and communication that are
intended to exist among the CIP's organizational units co they can
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A
operate as a team in addreysing participants' needs as "whole
persons" were never enduringly\realized in this site.

This is not to say that the CIP was not fully implemented
in the sites. Indeed, three sites appeared, at various timzs, to

have ashieved the goal of setting\up a program that not only exhib-

ited the mechanical characteristics, intended by the design but alsc
embodied the spirit of the program: motivating, cohesive, and
uplifting to the disadvantaged youth\ﬁnrolled. The fourth site was
well on its way to achieving this status when its leaders departed
for mdre secure positions at the end 'of the demonstration period.
This finding accentuates the fragility\gf the program, especially,
RMC believes, with regard to the extrem
ship. Had there been continuity of strong, resourceful, motivating
leadership in the CIP sites throughout thg\demonstration, RMC has
little doubt that the programs would have \stabilized and matured,
even in the face of the many difficulties imposed from outside the
program by contractual factors and events at the national and lotal
levels. This conclusion is supported by RMC's, observatio-s of the
sites at six diffevent times.
2o J \
When CIP leadership was appropriatec, the programs moved toward,
or were characterized by, efficient, coordinateé\ operations and
communication; high  morale; high attendance and \retention; and
positive climate. When appropriate -leadership was\kgfent, proced-
ures became confused, coordination lapsed, morale dechined, truancy
and attrition increased, and the climate deteriorated. While
factors other than leadership alone--competition for \youth from
other programs, evaluation requirements that frustr;géd opera~
tions, delays in funding, for instance--affected the CIPs, ghe sites
weathered the effects of these events better with strong le gership.
Thus, RMC finds that CIP implementation during the demonstration
period and the program's 'replicability” in general have been
successfully demonstrated, under conditions of appropriate site
leadership. Further, RMC believes that if appropriate 1eaden§:ip

were immediately available to each site, there would soon be four
"fully functioning CIPs operating. However, we should caution- that
"appropriate" leadership appears to be a very difficult commodity 'to
obtain. )

When the CIP is functioning at.or near its full potential,
goals and practices in the new sites remain consistent with those
in the protytype. Inevitably, since most CIP goals are stated in
terms of participant outcomes that are not vet fully known, it is
possible at this point only to say whether the sites subscribed to

the goals and manifested .philosophies and dactivities congruent with"

. them. Given the nature of the goals--e.g., enable young people to
gradiate from high school--it is easy to report that all sites re-
. mained committed to them. It is:also clear that all sites accepted
the philosophical underpinnings of the CIP, such as the importance
of individualized instruction and intensive counseling.
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With regard to practices, the same finding generally applies.
Instruction and counseling have been individualized. Site leader-
ship has coordinated planning and actions between instructigpal and
counseling units so interns get consistent treatment. Hands~-0n
experie@ces have been provided in the fields interns -requested,
and interns reported their experiences to be motivating and infor-
mative. Curricula have been developed combining elements of the
OIC/A provided curriculum from the prototype CIP with local and
state graduation requirements. With respect to the CIP's career
orientation, the sites have not uniformly infused a great deal of
career related content into the academic curriculum, but this area
showed steady improvement as the sites gained experience. Site
Advisory Councils were late to begin functioning, but when activ-
ated, these committees_contributed their knowledge of, and contacts
in, the communities to help support the programs.

Of course, local adaptations to specific practices aré common.
An accepted tenet of implementation ‘craft knowledge" is that new
sites implementing programs developed elsewhere must adapt practices
to fit their contexts, regardless of official rhetoric about "repli-
cation." Therefore, practices of the CIP have been assessed in
te:ms of the functions they are intended to serve, rather than in
terms of fidelity to specific forms in the prototype. Dealing with
fu.. :ions both serves the needs of the evaluation by delineating the
most important aspect of a practice--what it is supposed to
accomplish=--and recognizes the needs of program implementors to

. adjust practices to the constrajnts and opportunities in a site.

In general, the new sites obera;ed programs consistent with
the goals end practices of the CIP design. What changes were made

were intended to expedite program functions through application of

a new idea ur format or through accommodating contextual conditions

that made it difficult to accomplish the function in the same way as
in the original program. One example of adaptively changing a
practice to incorporate a new approach occurred when one site
changed the format of the staff '"disposition conferences.” In the
original CIP, the entire staff participated in these meetings for
all interns. The change, instituted in one site and later dissemin-
ated to the others, involved holding disposition confererces so that
only the staff members associated with an intern participated,
" instead of all staff members. This relieved about two-thi.ds of the
CIP professional staff members from attending each '"dispo," while
maintaining the necessary coordination among the staff members who
dealt with each intern. An example of a change initiated to accom-
modate a CIP's local context was when one site divided the respon-
sibilities of tAe school coordinator role among several other
positions, in response to the school districts' insistence on
negotiating with different people about different aspects of the
program.

The reasons for adapting original CIP practices related to
finding more efficient ways to perform program functions or to
contextual conditions. On the other hand, factors that promoted
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' fidelity to orxggpal;practxces included lack of alternatlve, equally

‘ectxvit1eo as visiting

effective ways of accomplishing functions, the centralized nature
of the demonstration structure, the fact that the CIP's were new
gggenx:atxonql¥end we: Sulpect, the 0IC ethos.+ The structure of the
demonstration, with .the sites operating as subcantractors to OIC/A, *
requxred that any proposed ch..zes to practices|had to be approved

in advance by OIC/A.

0IC/A was reluctant to grant such approval

w:.thout explicit exposition of a rationale,

and it had

“both the

inclination and 4the power to enforce  site auherence to the CIP
design. - The fact -that the CIFs were new organxzatzons established
opeczfzcelly to 1uplemenc, a  particular program Vmodel meant that
there were no competing- internal agendas. This is a fundamentally
different situation than trying to introduce’ a new program into an
extant organization. Finglly, even if an alternative apprcach to
some: function had appeered likely to be more efficf“nt, and even if
OIC/A ‘had been’ petn1os1ve about changes to the desxzn, the ethos of
OIC is .80 stiong that ‘an altirnetxve approach probably corld not 9
have been effected if it went agaznst the grain of that ethos.
1notence, it is very time consuming for CIP staff mehbers to devote

such extensive effort to coordinatioa between instructors ,nd~
caanaeloro. It could be argued that. reducing the |time spent in .
coota:netxon and plann1ng meetxngs would release more| time for such
interns' homes, and this argument would
probably be correct. However, a major tesnet of 0IC' s\phxlosophy is

to "deal with the' whole person,!” and to do so requires .extensive
collaboration. Therefor2; no suggestion about reduring coordination
activities would be very likely to receive serious considération.

1t would violate too basic & pr1nc1p1e about how the CIP should deal

dzt\ 1nterns.

The adaptatxons to practice that occurred in the fully func-
tioning ,programs came from either a desire to make procedures more
efficient or to accommodate a .qontextnal requirement, and then only
if they did not appear to be contradictory to basic CIP and OIC

‘For °

philosophical tenets.

Prlmarlly because. of these conditions, most

chenges‘mede did constitute improvements to the program.

The ghange

to the procedures

for disposition conferences

111ustrates

this

point.

Effzcxency was served and staff members were released from

attending meetings mostly irrelevant
there was no conflict with the OIC mandate to deal

Furthermore,
with the whole person.

to their responsibilities.

In effect, the strength of the OIC philos-

o

B ophy and the demonstrated effectiveness of most CIP procedures

mitigated - against making conscious changes that could detract from

7 operetzons vhen the CIP was fully functioning. of course, vhen a

%- site was not functioning approprxately, changes were sometimes made,

b5 , or ' occurred unintentionally, that did not represent 1mpro¢ements.

5 This occurred, however, only when operatxonal status was below par,

: often as a result of ineffective site leadership. The net effect-
v was that “‘the CIP design was strengthened by the 33 months of the

L demonstration period, as would be expected when more experxence is

i . gained in running a program in a wider variety of contexts. |

\
- 1
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In regard to the NIE's question about the effectiveness of the
OIC system as a dissemination and implementation mechanism, RMC
foind that, in general, the OIC system proved to be a quite capable

vehicle for disseminating the CIP, 'once it realized the inherent
pitfalls of implementation and acquired some trial-and-error ex-
perience. - In the sites, however, implementation problems arose as
a result of local contextual conditions and the limited availability
of appropriate program leadership. RMC believes that this finding
points to a need for increased awareness at the local O0IC level
about such issues involved in implementing an alternative educa-
ticnal program as carefully cultivating the collaboration of other
local agencies and obtaining strong, knowledgeable program managers.
This conclusion is based on RMC interviews ‘with local OIC leaders,
who revealed a certain initial lack of awareness about the diffi-
culties and requirements of implementing a program like the CIP.

Given the traditional emphasis of the 0IC system on adult
vocational training, this naivete is certainly not surprising. It
should also be pointed out that the pressures of- the rapid start-up
scuedule, the unfortunate timing of start-up. (relat1ve to LEA
schedules), and the unrealistic salaries the prOJect could afford
all had inevitable major impacts on the :ocal OICs' abilities to
marshall local support and collaboration and to recruit effective
CIP leaders. In sum, RMC feels the 0IC system did a creditable
job of implementing the CIP under extremely trying.circumstances,
and that, with more realistic time schedules, adequate funding for
personnel, and more complete orientation of local OIC officials,
the 0IC system (and presumably other similar community-based organ-
izations) offers a very strong.capability for the implementation
of youth programs.

In its question about OIC viability as a mechanism for program
impleméntation, NIE asked for an assessment of OIC capability "in
comparison to...the usual developer/public school linkages" (NIE,
1978, p..7). However, there was no dissemination <f the CIP through
the "usual...linkages" with which to compare the OIC system's
experiences. A study of the dissemination and implementation,
through those linkages, of the Experience-Based Career Education
programs (which are very similar to the CIP) is underway for NIE,
but it has not yet been concluded. The same is true of a study of
Follow Through dissemination through the National Diffusion Network.

On the basis of previous research, by RMC and others, we have
concluded though that, overall, the OIC system is equally as affec—
tive as the "usual...linkages' for disseminating programs like
the CIP, ani, 1n cases wher: OIC felt the motivation of ownership as
an additional incentive, would probably be morc effective. This
asgessment is based on the observation that important character-
istics of the OIC system--the ethos, shared goals, strong local
reputation with both the client populatlon and community agencies
and employers--tend to enhance implenentation. It also assumes
that adequate time and resources wouid be available in future
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efforts, and that the 1977-80 demonstration h2s been -a significant
leerning experience for the 0IC system.

1

o A final findiang about .the OIC experxence in disseminating ,and
i i-ple-entxng the CIP" is that no single theoretical model! of
b dissemination/implementation in the literature was clearly supported
by the demonstration, though such ideas as the necessity for local
negotietxone and adeptation were. This finding most likely resulted
. «from the fact that models assume that initial conditions will be
; favorable (e.g., there Will be adequate time for .planning and
establishment of collaborstive links in the community), whereas the
CIP demonstration did not enjoy such conditions. In any event, no
model reliably predicted the events in the CIP demonstration

7 Riw B0t AN Y
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extension concerned "support to the replication sites by OIC/A and

NIE." The role of NIE in the demonstration did not include support

activities offxcxally, such as tecanical ‘assistance or training;
. Moreover, since the sites contracted with 0IC/A, NIE had no official
direct link to them, even as a funding agent or monitor. NIE's
"support” to the sites was therefore very limited and informal. Of
courseayIE did visit- the sites approximately three times a year to
observe the programs, and comments from CIP personnel suggest that
NIE personnel were generous in providing morxal support in the form
of encouragement and informal comments or suggestions. NIE's main
role in the demonstration, however, was in relation to OIC/A and

) ot
Y b

betwezn OIC/A and NIE over particular issues (e.g., control groups),
NIE was most wsually supportive of OIC/A's efforts and offered to
render any assistance it could.

0IC/A's role in relation to the sites was, of cou very
extensive, Offxcxally, 0IC/A served as contract manager to the

NIE and DOL, and program-monitor. In the beginning of the demon-
stration and through the first year and several months, the sites

z get the CIP operatxng There was some site dissatisfaction with
i . 0IC/A's training and assistance because the site staffs felt it
S " lacked sufficient specificity. However, this is a common complaznt
Le from program adopters, and RMC believes it developed from the sites'

) desire to have all CIP procedures-clearly and concretely spelled
%, out. The more discretion adopters have in implementing a new
4 program-~i.e., behaving in new ways--the less sure they are that
= they are "doing it right." Therefore, adopters typically want very
specific directions as to what to do and how to do it. In a case
: such as the CIP demonstration, however, there must be flexibility
- for the sites to adapt to contextual conditions. RMC feels the gap
B between the specificity desired by the sites ‘and the flexibility
" needed for accommod?txng contextual conditions created most of the
: basis for the sites' occasional feelings that training was insuf-
o ficiently detailed.
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The first question raised in the scope of work for the study s.

DOL, ,often as an intermediary. While there were some disagreements

- sites, technical ass.stant, trainer, program developer, liaison to

reported both strong encouragement and strong pressure from DIC/A to




About April 1979, O0IC/A began to take a less visibly active
role in local site operations. By then the initial training had
been largely completed and the sites knew what neceded to be done
to complete implementation. Therefore, OIC/A wanted the site di-
rectors to assume more responsibility for operations. This was
also.the time ‘the origir.il 0IC/A project director, who had a
stronger inclination toward direct intervention in the sites than
his successors, resigned.

In general, RMC feels that OIC/A provided strong support
for the sites throughout the demonstration. There were 1nstances,
especially early in the demonstration perind, of conflict between

‘OIC/A and particular sites. These arose from the natural conflict
between OIC/A's desire to get the CIPs implemented quickly--heig. t-
ened by the federal agencies' frequent inquiries about the sites'
status--and the sites' inabilities to proceed faster than local
agencies and other conditions would permit. In a sense then, these

o conflicts were somewhat programmed into the situation. The con-
flicts that did arise, moreover, appeared to be relatively ‘minor
compared to the special services OIC/A rendered to the sites at
critical times.

In the three sites that had difficulty obtaining agreements
with LEAs, resolutions were achieved within a week after OIC/A's
direct interventions with the school districts. In the site where
the original CIP director proved to be unsatisfactory, an OIC/A

. staff member took direct control  of the CIP, got it back on the
right track, and stayed at the site until a new local director was
recruited. At the national! level, OIC/A negotiated the issues
of cohort size and entry dates and of the extension with NIE and
DOL. OIC/A also assisted in obtaining interim funding for the CIPs
occasionally, after the local 0ICs had exhausted their resources
during the hiatus in funding from DOL and NIE through the first half
of the extension period.

During the last six months of the demonstration, OIC/A re-
searched potential continuation funding sources for the CIPs and
helped them prepare proposals. - Finally, OIC/Q negotiated the
matching funds arrangement with DOL under which the sites are now
operating. OIC/A's performance in these matters convinced: RMC
that, without their leadership’ and support, the CIP sites would
not have been able to operate. Therefore, regardless of some site
dissatisfaction with OIC/A in the early stages of the demonstration,
it is clear that OIC/A's involvement in and on behalf of the CIPs \
was largely responsible for the success of the demonstration. .

The extension scope of work also directed RMC to determine if
the CIP's "multi-service approach" was a significant -factor in
appealing to youth, as opposed to a program that provides only ‘one
service. A detailed response to this question is contained in the
report from Task C (Fetterman, 198]), an examination and analysis of
the relationships among CIP features and intern outcemes, However,
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our’ summary conclusion 'is that the multi-service approach is an
important reason for the CIP's appeal.

- ¢

It is difficult to say whether the CIPs multi-serVice approach
2?_2 has much to do with initially attracting potential interns to
the program. On theJ one hand, interns became interested in the CIP
for wha: are sxpressed as fairly simple reasons, the two most
prominent being the opportunity to accelerate high school completion
and the availability| of an alternative to regular schools. These
and other reasons interns cited as attracting them to the CIP

appear undimensional; they do not explicitly identify the "multi-
service" approach. as| such. On the other hand, the provision of

several, mutually ﬁeinforcing services~-academic instruction,
personal and career counseling, work exposure--is the hallmark of

the CIP in genergl., When an intery ‘mentions a feature such as. .

accelerated graduation as the reasor: for being drawn to the CIP,
this answer implicitly verifies the attractiveness of. the multi-
service approach, because without providing a variety of ‘services--
"dealing with the whole person’~-the CIP would not be able to func-
tion in such a way as to hasten graduation. In essence, since the
CIP's components are so interdependent and integrated, being attrac-
ted by or to one fea;ure is the same as to all. The feature that
first captures the prospect's interest ,would not exist indepen-
dently. /

In any event, whether it is the multi-service approach itself
or merely one CIP feature -that first appeals to youth becomes
immaterial once a young person gets to know 'something about the
program. When asked |what they think of the CIP and how they ex-
perience it, interns |consistently gave multiple positive remarks.

They talked of getting individual attention, of studying at their

own levels and pace, of getting out into the community to see
what jobs are like, of having help in finding part-time- jobs and
support sservices, of having ¢guest speakers, and of several more
factors. It is clear that all of the factors they mention are
important to *hem. While no interns said to RMC (or would be likely
to) that it was the "milti-service approach" that attracted them to
the .CIP or kept them there, many did say something like the follow-
ing comment made by an intérn:

They try to deal with you, deal with you in a

: way on your level. Not only try to check out

your problems in, school, but they deal with your

home problems too. They try to see what the

problem is or the reason why you're messin' up

in school or whatever it is. ~

T

Comments such as these, repeated scores of times in conversa-
tions with sinterns, confirm that the CIP's multi-service approach

is a major reason why the program appeals to young people and why
interns stay with the CIP uutil they gradcate.

\
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However, it is also interesting in this regard to note that
relatively few young people in the CIP demonstration sites became
interested enough in the CIP to submit applications, compared
to the large numbers of unemployed youth reported to exist. For
instance, the feasibility study for one site (in the middle of
the range of the four sites) reported a. pool of 12,835 eligible
youth in the proposed catchment area. Yet .this site enrolled ‘only
293 ihterns (about 2%) during the demonstration period and had, as

e#did all the sites, substantial difficulties attracting potentjial
interns. Just why such & seemingly small proportion‘gt young people
apparently eligible for the CIP applied is a major unanswered
question. Ostensibly the CIP would be of great value to these young
people, so there is little reasan to suspect they stayed away
because of dificiences in the program design or goals. This leaves
the poscibilities that the CIP staffs'did not adequately present the
program to area youth or that young people did not really believe
the messages they heard about it. Data from some interviews, with
interns and with comminity people suggest that many youth and their
parents have become inured to the promises of new federally-
sponsored programs, because so‘many such prog-ams have come.agd gone
with so few discernible effects. Moreover, at the end of the
‘demonstration period, the CIPs had waiting lists of poténtial

interns. Thi® suggests that many people were. waiting for some .

results- or to see if the programs survived before expressing direct
interest. In sum, however, RMC did not explore the issue of the
CIP's appeal with youth not in,the program, so we are not able to
state why so few of the many presumably eligible young people failed
to apply. The responses of those who did euroll make it clear that
the CIP's multi-service approach was a significant factor in their
enthusiasm for the program. ’

-

s "Inter-~institutional 'linkages" was a third aspect of the CIP/

programs NIE asked RMC to investigate during the extension, espe-
cially in regard to how the CIPs established and maintained viable
ties to their community contacts. Strong inter-institutional
linkages are essential to the CIP's functioning. Permission from
the school district must be obtained to operate at all, and coopera-
tion from high schools -is vital to recruitment. Links with employ-
ers are necessary so interns can be provided their Hands-On experi-
ences. Collaboration from social-service agencies allows referral
of interns who need resources or assistance the CIP cannot provide,
such as day care for interns' children. Community support of a more
general nature is also highly desirable for ensuP?ing the program
will survive from year to year.

The CIP design contains an advisory body, the CIP Advisory
Council, composed of representatives from a broad spectrum of the
community. A full-time staff member, the school coordinator,
hapdles matters between the CIP ind the LEA. The director is
expected to devote substantial time and effort to community contact,
snd career developers are to maintain and expand linkages to commu-
nity employers. The local OIC's established repufation and commu-
nity. contacts were also expected to be fully utilized by the CIP.
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Durxng the CIP demonstration, the maJor method for establishing
and maintaining linkages to the community was personal contact
by staff members, =specially the directors, counselors, and career
developers. The OICs were very instrumental ‘ii. beginning the
g_gceso of establishing linkages by virtue of their already active
communi*s support. Throughout the dznonstratxon‘p_;xod, the CIP
staffs g_gunented the OIC's xnxtxq} connunxty ties by continually
callxnz on new people and q&krcxea o -acquaint them with the program
and explore the possibilities of enlisting their supgort and in-
volvement, particularly with regard to providing Hands~On opportuni-
ties and social servides for the interns. The formal Advisory
Councils intended to advise the CIP and develop copmunity links
generally were not brought inte active involvement urtil about
halfway through the demonstration, though they may have bcen
formally constituted earlier. The Advisory Councils -did not play as
large a role as the CIP design might lead one to believe they
would. For the most part, the lack of early involvement was due to
the higher priority assigned to getting internal CIP operations
functioning adequately.

Finally, in the extension period, RMC was ‘asked to pay partic-
ular 2ttention to whatever the CIP demonstration could show about
convincing local programs of the utility and payoff of information
from or about other programs. This question, though of cantral
xmport for planning dissemination and xmplementatxon efforts, was
not directly addressable by the CIP demonsfration. " Primarily this

is because the CIP demonstration involved only one program being

disseminated to only four new sites. Howevgr, while acknowledging
the limitations of the sample size, we féel we’can make some respor °
sas to the issue on th® basis of how the CIP experience and tue
results of other studiés of /dissemination correlate. Perhaps the
most basic of the factors that enhance new-program use of informa-
tion 1s the documented success of the other program. If there 1is
credxble proof" that a program (or -a particular part of a program,
such as a procedure for scheduling interns into classes) has been
uncommcaly effective, new sites are more likely to model .their
activities on it. “ ¢

, A second factor énhancing use of information is its source.
Implumentors will ascribe more credibility to information received
from people who have actually used a procedure or, xmplementeu a
pTOgram and who hold posxtxons comparable to theirs in another
site. For instance, instructors will accept information more readily
from those who acfually used an instructional wethod then from,
say, a curriculum theorist who deszgned but never had to apply the
method in question. The shared experience creates a bond between
the new and the oid .users. The new user values_the knowlédge and
opinion of someone who has faced the same implementation task in the
same kind of context with the tame sort of clients and accOmplxshed
it successfully. A

Third, to the extent, possible, information about practices is
better received if it is specific and pragmatic. . This applies

-~
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particularly in the beginning stages of implementation when the new
user is presented with a vast panoply of unfamiliar. tasks. The less
ambiguous information is, the more certain the user can be of doing
the "right" thing. As users get more familiar with new procedures
by using them over time, they become more self-confident about their
activities. Then information can be imparted in a more general
format but, in the beginning, specificity is a great comfort.
Specificity of course is more easily possible in describing discrete
tasks or methods (e.g., a method for presenting a lesson) that are
internal to the program than for more general tasks more sensitive
to external conditions (e.g., getting school-board approval of the
curriculum). Therefore, the level of detail of information mast be
based on anaiyses of both the task involved and the task's relation
to the context.

Finally, the more similar a method of impartinz information
is to th- situation ia which it is to be applied, the more likely it
is the information will be used appropriately. For instance, having
new users actually develop and present a lesson is a more effective
way to train someone to teach than giving a lecture. ‘Case studies
or simulations in which the new user must go through real planning
steps are, therefore, better agproaches to training than methods

that invclve only transmittal of cognitive information. To the
extent -possible, imparting information should involve the new
user in actively practicing its application. These points about

convincing new users of information of its "utility and payoff" are
neither ‘newly discovered or-unique to the CIP demonstration, but
field observations at the four CIP sites strongly confirmed them.

.

The findings presented here ad< cess CIP-implementation ques-
tions posed by NIE's evaluation design. Full iumplementation of the
CIP was achieved in three sites at various points and for different
lengths of time. Nearly full implementation was achieved at the
fourth site.

Ach1ev1ng fully functional CIP operation took a very great
effort, ‘made greater by such external conditions as the imposition
of a demand1ng evaluation design while the programs were still
starting up and local LEA reluctance to collaborate. Maintaining a
stable, mature CIP proved to be nearly as difficult, and the qua11ty
and stability of site leadership was critical. When effective

leaders depﬁrted, the CIPs temporarily deteriorated.

- Overall, the goals and functions of the CIP design were
strongly maintained in .the fully implemented sites, while local
adaptations to increase task efficiency or to accommodate contextual
factors were madé" tc specific original-site methods as situations
warranted. The shared values and goals of the OIC system, close
monitoring by OIC/A, and the proven appropriateness of CIP functions
all played roles in maintaining the basic fidelity to the program
model.
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No single comprehensive theory of program dissemination and/or ‘
implementation was "proven'" to be more correct than any other by the |
CIP demonstration. The 0IC system demonstrated its effectiveness as’ ‘
a dLssemmatLon/xmplementatmn mechanism, m major part because of
its credibility in the host communities “4nd OIC/A's ability to
intervene on critical’ occasions. NIE and OIC/A provided strong
support’ for the sites, though NIE's was more general and, distant
because it had ‘no offi-ial direct role in the sitec. The multi-
service approach represented by the CIP was found to be very at-
tractive to interns, though it was certainly not the only reason -
they enrolled. CIP linkages withi the host communities began from
a foundation of established local OIC support and the personal
resource networks of staff members. The CIPs built upon this
_ foundation primarily, through expandipg their personal contacts.
 Finally the CIP demonstratlon reinforced four prevalent notions
about gaining new users' acceptance of information¢ prbven etfec-
tiveness, role identification between new users and "messengers,"
the greatest possible degree of specificity, and training that
simulates application of information all help to convince new users
of the information'’s utility and benefits.

These responses te NIE's evaluation questions constitute only
part of RMC's findings. There were also a number of issues and
factors that affected implementation. The next chapter discusses
these isstves.

<




IV. FACTORS THAT AFFECTED CIP IMPLEMENTATION

[

Chapter III, "Evaluation Questions and Findings," presented
's responses to the various evaluation questions posed by NIE for
the\study. Those findings, however, by no means cover all that was
important in the demonstration. In this chapter, additional factors
that affected implementation are described. We feel these factors
deserve attention because each represents an obstacle ox issue that
had to be addressed by the sites before full implementation could be
achieved. As such, these issues must be raised for congideration in
assess1ng the results of implementation and in using the CIP exper-
ience to guide further deveclopment of policy and strategies for
youth programs. In effect, this chapter pursues the question, "Now
that it has been shown that the CIP can be implemented, what were
the important variables that affected the implementation process and
how were they addressed?" Light shed on this question will be
useful for the general knowledge-development objective stated by NIE
as well as for potential adoptors of the CIP.

The factors included in this discussion are: leadership, time
and timing, staff turnover, intern attendance and retention, re-
cruitment, relationships with local schec? districts, with teachers'
unions, and with other commun1ty agencies, evaluation requirements,
technical assistance and training, replication and adaptation, and-
the demonstration's structural arrangements. We have not attempted
to order these issues by their importance or by the size of their
effects on implementation,. All were of significant dimensions,
. though some (e.g., leadership) represent thornier problems than
others. Even sc, each affected the demonstration powerfully enough
that we believe it warrants particular attention.

There is also considerable overlap among the issues; many
affected each other, and their interaction at times made them seem
extricably interwoven. In the” discussions below we have tried to
{ocus on those attributes *!f#t most singularly define a factor, but
the reader will be strongly impressed by the interrelationships.

Leadership

Strong leadership has been identified as one of the key requi-
sites for successful CIP implementation. The primary leader, of
course, is the CIP director. It is important, therefore, to con-
sider the skills, abilities, -and personal characteristics that
appear to be associated with success in that job.

Perhups the best way to define the characteristics required of
a successful director is to begin by enumerating the funccions that
he or she must fulfill. Within the CIP building itgelf, the direc-
tor must supervise bcth the instructional and counsellng components
of the program. With the assistance of both local and national
0ICs, he/she must recruit, hire, train, and review the performance
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of the professional staff. To dn so, he/she must thoroughly under-
stand the performance requirements of each job. These functions
also entail the ability t» establish and maintain comprehensive
personnel information files.

» The.unique nature of the CIP makes tuese leadership functions
both more critical to the success of the operation and more de-
manding on the director than their counterparts in .regular high
schools. Unlike the average high school principal, the director is
highly accountable for what goes on in the classroom and in student
counseling sessions. He/she must make sure that instructors and
counselors not only perform up to the established standards of their
professions, but also that they are:

® sensitive to the special needs of the target group;

e able to gain the trust and respect of interns;

e able to convince interns that they can improve their
their life chances; and

® able to motivate interns to work toward that end.

The director must work with staff members who show deficiencies in
any of these areas'and replace those who are unwilling or unable to
. adopt appropriate behavior patterns.

Because both instructors and counselors routinely deal with
very difficult populations, they operate under considerable stress.
The director must be readily accessible to them and must understand
the difficulties inherent in the.r jobs. He/she must take time to
counsel and reassure them. When called upon to mediate disputes
within the staff or between staff members and interns, he/she must
be scrupulously open and fair. He/she must be able to make and back
up tough decisions firmly but without being, or giving the impres-
sion of being, arbitrary.

The director must also understand, care about, and interact
with the interns. Just as it was the impersonal and uncaring nature
of the regular school experience that drove many of the CIP partici-
pants to seek an alternative, it is the personally aware and caring
attitude at all levels of the CIP that is one of the program's most
important keys to success. The director must both personify this
attitude and ensure that the other staff members exhibit it.

Because the CIPs are so small, the director must also get
involved in many mundane housekeeping and other duties. He/she has
to worry about the lunch program, certification of the facility,
break-ins and thefts, and equipment and building maintenance. Op a
less routine level, he/she also bears responsibility for all bud-
getary and fiscal matters (usvally with assistance from the local
0I1C).
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.CIP directors also have many responsibilities that entail
interactions with outside agencies. Initially they must 'sell" the
CIP to administrators in the local school district and to the local
school board. They must convince these individuals of the value of
the program and must negotiate with them regarding cooperative
working relationships. Failure to complete these negotiations
. successfully will, at the least, seriously impair the program's
ability to recruit adequate numbers of students—-and there may very
well be even more serious consequences.

In all probability, it will also be necessary to negotiate
with teacher organizations/unions. The result of these negotiations
. must leave the CIP free to hire energetic, sensitive in~tructors and
counselors with whom the interns will be"able to relate and who will
. provide appropriate role models. If the CIP is compelled to hire
unemployed union teachers from the top of the seniority list, the

chances of the program succeeding are substantially reduced.

Experience suggests that negotiations with both the school
district and the teacher organization are likely to be difficult.
Both groups may (at least initially) perceive the CIP as an intruder
attempting to take over part of their turf. The director must,
therefore, be a convincing presentor of the facts and a skillful
salesperson. He or she must also be persistent in working out the
details of the cooperative relationships and in obtaining binding
written agreements so that there are no surprises on either side as
program implementation unfolds.

The career component of the CIP also .2quires that the program
have -good working relationships with local business and industry.
While another member of the CIP staff bears primary responsibility
for this function, the director must also play an active role, par-

.ticularly in initiating, but also in maintaining these relation-
ships. The stature associated with the director's position will
open doors not accessible to others~-but he or she must have the
know-how to capitalize on the initial openings or they may be
permanently lost. s

It follows from what has been said thus far that the director
must have &all of the administrative expertise of a regular school

} principal plus a quite extensive repertoire of additional skills.
‘ He or she must also have personal characteristics that inspire the

respect of staff, students, and various community groups including
especially the local schonl district and industry. All of these

l characteristics may\be essential to the viability of any particular

| CIP. At least it i clear that a CIP has far less chance of sur-

' vival with a marginal director than does a regular high school. The

- infrastructure provided by long established ‘tradition serves to

ﬁ guarantee the viability of regular schools. Such institutions (the

N word itself is significant) serve more docile and accepting target

{ groups and can afford to be substantially more impersonal and less

. responsive than a CIP where identifying and meeting student needs

| 'are paramount.
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Time and Timing

The effects of time—(duration) and timing on the CIP demonstra-
tion were immense. A brief review-of the schedule of events illus-
trates this point. The YEDPA legislation was enacted in August
1977. . In September, OIC/A made its first tentative contacts with
local OICs, telling them of the strong possibility of a demonstra-
tion program and suggesting they should prepare to respond to the
opportunity if it eventuated. However, no specific or concrete
promises could be made, as DOL and NIE had not yet reached agree-
ment. In early Novembkr, the DOL-NIE Interagency Agreement was
signed, setting the formal operation into progress. Meanwhile,
OIC/A, still not able to offer specific assurances that anything
would come of it, requested local OICs to submit information about
their qualifications to be demonstration sites. After DOL and NIE
had reached agreement, and the money to operate the demonstration
had been allocated to NIE from DOL, NIE was able to enter into a
contr2ct with OIC/A on 8 December 1977. Only then could OIC/A
negotiate subcontracts with the four local OICs that demonstrated
the highest capabilities to adopt the CIP. The OIC/A-local OIC
contracts became effective 15 December 1977.

The DOL-NIE agreement stipulated that the CIPs were to begin
servirng students in January 1978, Thus, the local 0ICs had, for-
mally, seven weeks 2t the most to accomplish a vast array of plan-
ning and preparation tasks--staff recruitment and training, intern
rucruitment, selection aund preparation of a facility, acquisition of
materials, review and coordination of the CIP curriculum to inte-~
grate it with that of the local LEA, and securing LEA and teachers'
union permissions to operate. OIC/A had to plan &and deliver start-
up training and technical assistance and coordination in the same
time frame. Not surprisingly, the severe schedule created an
atmosphere of high pressure and anxiety for all the OIC actors.
Inevitably, decisions were made in haste and preparations were not
as thorough as the complexity and delicacy of the demonstration
warranted. This beginning had persistent effects.

Two findings relate to the time allowed for various dissemina-
tion and implementation activities. First, adequate time was not
allowed for OIC/A and the sites to conduct careful planning and
preparation prior to full-scale operation. Several activities were
either not accomplished at all or done hurriedly and incompletely
because the sites were expected to start serving interns within
seven weeks of signing their contracts. Thias shortage of time
severely affected many activities, such as staff hiring and train-
ing, intern recruitment, materials procurement, and curriculum
review. The two most critically deleterious effects of the com-
pressed time frame were not obtaining LEA ag.eements prior to
initiating operations and being restricted to a small pool of
potential staff members. The sites were not truly ready to begin
operation when the first interms arrived.
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Second, not enough time was allowed for program operations to
stabilize before formal evaluation was imposed on the CIPs. The
CIPs were exposed to visitors~-from NIE, DOL, RMC, and 0IC/A--asking
questions and observing activities before the staff members had had
a chance to become familiar and comfortable with their tasks, with
the CIP design and procedures, and with each other. The visits were
very unnerving, anxiety-provoking, and probably unfair to both the -
sites and the evaluation.

This is not to say that the early stages of the demonstration
should have been closed to inquiry. On the contrary, there are many
issues of importance to be investigated during the early stages of
implementation, from initial decision mak.ng about adoption through
planning and preparation into operation. However, such investiga-
tion could have been designed to be less disruptive to implementa-
tion progress by, for instance, including a research/documentation
component in -he implementation designs.

These points about too little time being allowed for planning,
preparation, and pre-evaluation operation raise the question about
how much time should have been granted the sites. A specific
recommendation about this issue should, however, be empirically
based on study of an implementation in which more appropriate
strategies were used. In short, the CIP implementation demonstrates
that adequate time was not allowed but does not give clear, spe-
cific guidance as to how much time ought to be allowed. In addi-
tion, such a recommendation would vary in relation to many factors--
prqgream complexity, degree of dependence on actors outside the
program, and others. Generally, though, we believe that .if the CIPs
had been granted a period of about one semester for planning and
program preparation and one semester of pilot operation, evaluation
could have then proceeded without significdntly interfering with
operations, except for the control-group issue.

Relative to timing, the calendars of other relevant programs
or institutions in the replication-site communities were not ade-
quately cousidered in planning the demonstration. As one example,
staff members for the CIPs were hurriedly recruited at a time when
the regulir schocl year was in progress, which restricted thé pool
of available instructional personnel to those who had recently moved
to the area, had not been able to find positions in the public
schools, or were otherwise not employed. Consequently, some candi-
dates accepted for CIP positions were not adequately qualified.

Anoiher effect of the bad timing of CIP start-up was that the public
schools from which interns were to be recruited were not geared up
+ to provide student transcripts to the CIPs or to allow CIP re-
cruiters on campus. Such collaborative activities, nssential to
running the CIP, simply were not planned into the schools’ agendas,
and could not be on such short notice. The time of year~-shortly
after Christmas and during the public schools' semester break--was a l

”»
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further hindrance since grades for the first semester and schedules
for the second were in preparation.
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The time and timing of the implementation schedule were thus

far from optimal for facilitating the demonstration. Not enough
time was allotted for the crucial tasks of planning and preparation,
nor for pre-evaluation operatign (a '"shakedown" period). In con-

sequence, tasks were done incompletely or even neglected, decisions
were made hastily and prematurely, and a -sense of crisis pervaded
the CIP sites. Naturally. these occurrences were detrimental. Even
OIC/A, which has a justified reputation for quickly developing and
installing new programs, was unable to counteract the impact of too
little time for judicious preparation until after a substantial
amount of schedule slippage had occurred. Similarlv the mignatch
between the CIP implementation schedule and the cal.adars of other
institutions in the four communities--primarily the school systems--
hindered implementation. In future implementation efforts, vallow-
ance of sufficient preparation time and coordination with other

agencies' schedules will strongly enhance prospects for success.
“

Staff Turnover Rates of CIP Sites

Staff turnover provides one measure of the stability of a
program. Turnover is particularly significant in the CIP because of
the importance of continuity in the program. The development of
fully functioning CIP components requires basic continuity of both

policies and personnel. Growth of strong personal relationships
between staff members and interns promotes intern attendance and
requires continuity in tne staff. This discussion presents and
compares staff turnover rates across the four sites. Reasons for

both voluntary and involuntary departures are presented. Thz sites'
variation in turnover rates relates to implementation success.

Site A hud a turnover rate of 226%; Sites B, C, and D had
rougly equivalent rates: 897 in Site B; 100Z in Site C; and 83% in
Site D. The turnover rate for each of the sites was calculated in
the following manner. Although the original CIP design calls for 23
staff positions, some remained unfilled at specific sites because of
low enrollments, because qualified people could not be found, or
because a site organized its staff roles differently. Therefore,
only those positions that were fairly consistently filled throughout
the demonstration period were counted. Thus Sites A and B had bases
of 19 positions; Site C, 22; and Site D, 18. The number of indivi-
duals who departed from a site was divided by these bases to yield
the turnover rate. (Internal promotions were not considered in the
calculation to avoid an inflated turnover rate. Internal promotions
were often ::sed to prevent departures of desired staff or to fill
vacancies at supervisory levels. Moreover, only management and
professional staff positions--including instructional aides--were
considered, not clerical or maintenance roles.) The specific
statistics of staff departures and the reasons for the departures
are presented below for each site (also see Table |, page 63).

62

76




. 4
Table 1
Staff Terminations
o VOLUNTARY INVOLUNTARY TOTAL
Better Working Dislike other
Conditions or staff, in- Frustrated Personal
Career terns, or CIP with Retire- Job- or
Advancement philosophy Management ment Total elated Medical Total
T Site.A ' , ¥ .
Management 1 1 8 8
Professional
Staff 1 4 3 JLI I DY 5 16 | | 3
TOTAL 1 4 19 19 5 24 43
: Site B "
Management 2 2 2
Professional
"o Staff 1 L 12| |3 3|1
w TOTAL 13 1 14 3 3 17
Site C
Management 3 3 2 2 5
Professional
Stafs 8 2 2 Lo 1|2 2 6 | | L
TOTAL 8 2 , 5 1 16 4 2 6 22
Site D
Management 3 3 3
Professional
Staff 7 1 L s | |2 L 3|1
TOTAL 7 ’ 1 1 9 5 1 6 15
All Sites
Management 2 4 6 13 13 19
Professional P
st 37 8 6 Lo sz | |18 8 26 | |18
3 TOTAL 39 8 10 1 58 31 8 39 97




-Site A
K2

Nineteen of the 43 staff departures -in Site A (44%) were self-
initiated. Of these, 58% (11 of 19) left the program for career
advancement opportunities or better working conditions. .Ten of
these individuals were instructors or counselors. Better work
schedules and fringe benefits in the local school system represented
the most powerful attractions to staff members.

Four staff members who left the program voluntarily departed
because they disliked working with other members of the staff or
with the interns or because they were uncomfortable with the CIP's
methods.  The remaining four voluntarily departiﬂg staff members
left due to- ﬁfrustration with the program's management. Two of
these reported that they felt the CIP managers were incompetent or
arbitrary, one&left because of difficulties with local 0IC adminis-
g%ation and staff members, and one left becausz of a peréeived lack

prospects for professional advancement. .

Twenty-four of the Site A staff turnovers were involuntary
terminations by the CIP or the 0IC. Nineteen of those terminated
involuntarily were dismissed for job-related reasons. Eight of
those had held management positions, eight were counselors or
instructors, and three were instructional aices.

Site B ®

In Site B there were 17 staff turnovers. Fourteen were volun-
tary. Thirteen of these voluntary departr es (11 professionals and
two managers) left the program for career advancement opportunities
or better working conditions. The majority of these individuals
went into the private sector, citing higher salaries and greater
opportunities for advancement as the reasons for departure. Only
one individual elected to leave the program because of an incompat-
ability between his and the program's philosophies.

Three members of the Site B staff were involuntarily termi-
nated. All three were professiouals. Site B was unique in having
no managers involuntarily dismissed.

Site C .

There were. 22 staff departures at Site C, of which 16 were
volfgatary. Eight of the voluntary departures (all either instruc-
to:s or counselors) were to pursue career advancement opportunities
or for better working conditions, Five individuals who left the
program voluntarily departed because they were frustrated with

'lJob-related reasons include failure to perform job duties to
the satisfaction of higher management, inability to acquire needed
‘credentials, and resistance to CIP goals and philosophy.
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Site D

management or other staff members. Three were management-level
personnel who left the program for the following stated reasons:
local O0IC management, lack of support, unresponsiveness, and an
unwritten policy of no internal promotions. The remaining two
(non-management) people who left out of frustration cited unrespon=
sive, weak, and inconsistent program management and uncooperative
staff as their reason for departing. Two of the remaining three
voluntary terminations were the result of attitudinal or philosoph-
icel incompatabilities with the program. The last departure was for
a planned retirement.

Six individuals were involuntarily terminated, four of them
(of whom two were management-level) for job-related rezsons.- Two
individuals were forced to leave because of conflicting personal
obliguations.

In Site D, nine of the 15 staff departures were self-initiated.
Seven individuals left the program fcr better working conditions or
career advancement opportunities. All of these were either instruc-
tors or counselors. The lure of additional money, promotional op-
portunities, better hours, and better fringe benefits in the local

‘schools and in private-industry training programs were reportzd most

freguently as the bases for voluntary departures.

One of the remaining voluntary departures was due tc disagree-
ment with the CIP's philosophy. The other grew out of frustration
with "unresponsive management."

Six staff members were involuntarily terminated, five of them
for job-related reasons. Three individuals so terminated were
management level. Weak wmanagerial or administrative skills, poor
interpersonal skills, and counter-productive communication skills
were cited as the bases for these terminations. One non-management
person was terminated for poor attendance, and the other for failure
td meet LEA certification requirements. The sixth 1involuntary
departure was for personal reasons that conflicted with CIP employ-

ment.
i,

Acrbss Sites

Summed across the four sites, there were 97 terminations, 58
voluntary and 39 involuntary. Thirty-nine (67%) of the voluntary
terminations were for reasons of career advancement or obtaining
better working conditions. Gver'half (10/19) of the rest of those
who departed voluntarily cited frustration or conflicts with manage-
ment a: the reason for their leaving, while eight people left
because they had major difficulties with other staff members,
interns, or the CIP approach. ~By job category, six (10%Z) of the
voluntary staff.departures were of managers, and 52 (90%) of pro
fessional staff members.

’
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0f the 39 involuntary terminations, almost 80% (31) were
dismissals for job-related reasons. The remaining eight were for
medical or personal reasons, such as a spouse's transfer to another
city. By job category, 13 (33X) of the involuntary terminations
were of managers, and 26 (67%) were of profesgsionals. -

Discussion
The statistics about staff turnover and its causes in the CIP
sites correlate fairly well with RMC's general assessment’s about
implementation of the four programs. Site A's difficulties in
maintaining operations after an initial fast start are.reflected in
its overall high turnover. More striking, however, is the statistic
that 61 of all staff dismissals (19/31) for job-related reason
occurred at Site A, comprising cight (62%) terminations of manage
ment personnel and 11 (61%) of professionals. Another aspect' of
this high incidence of involuntary management-level dismissals 1n
Site A is that’ they occurred throughout the demonstration period.
In contrast, the involuntary terminations of managers it Sites C
(two dismissals) and D (three dismissals) occurred within a short
period and represented ''changings of the guard." In both sites,
these management-level reorganizations were shortly followed by
noticeable improvements in CIP operations. The lack of any invol-
untary dismissals of maragers and of volurtary departures due to
frustration with management in Site B, reflect, we Yeel, that
site's steadier and earlier achievement of fully functioning status.
Finally, in this regard it is relevant that the involuntary dismis-
sals represent turnover ‘rates at the management and staff levels of
267% and $9% reapectively at Site A, zero and 19% at Site B, 50% and
11% at Site C, and 75% and 14% at Site D.

\q\g\\

v

The most prevalent reason for staff terminations in the CIP
demonstration was voluntary departure to obtain better working
conditions or for career advancement. Forty percent of all staff
departures were in this category (67% of voluntary departures)
This high incidence of staff members leaving for better jobs raises
the question of .the CIP's ability to compete for available person-
nel. RMC site vicitors heard complaints about salaries, hours, lack
of vacation time, insufficient supplies, and lack of advancement
potential from overwhelmins majorities of the professional staff
members in all four sites. T.ese complaints were almost always made
by way of comparison to positions in LEAs, and they were frequently
accompanied by announcements that the staff member was look1ng for
alternative employment.

Attrition from the CIP staffs for better jobs raises a serious
issue. Without continuity in stafting it is difficult either to
implement program functions or to provide stability for internms.
Yet the financial resources available to OIC/A made it impossible to
offer prospective staff members salaries or instructional resources
comparable to equivalent roles in other institutions. Certain OIC
policies exacerbated this basic disadvantage for the CIPs. For in-
stance, CIP staff members were expected to work all year (with a
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two-week vacation), instead of a ten-month academic ycar with summer
and holiday vacations. For teachers contemplating a choice betwzen
public-school and CIP employment, the prospect of less money for
substantially more work and less vacaticn time must be regerded as a

>

digincentive. ’ \

! Commnents from CIP staff members, both still at thejCIPs and

already departed, also suggest that a latent functior of the CIP -

is to Jserve as a training ground for teachers and counselors whose
prxor experxence was not sufficient to secure them other positions.

Many staff members reported that they either were working at the-

CIP as a holding action until a position with more ¢~ retitive

compenaatxo% opened up or were accumulating experien. at would -

qualify them for other positions. The people who took such routes
are by no means crass or opportuaistic. For the most paxt, the new

ositions to which they weant still involved them in providing
valuable needed services to disadvantaged youth. An example was a
CIP counselor who moved on to direct an industrial’ counseling-and-
training program for a manufaciring company on the basis of CIP

experience. This person reported that the position had prgvxously,
been open but required more expetlence than he had. He took a job.

at the CIP to augment his experience, and left for {the private-
sector job after a few months. In another case, an instructor who

loved the work, liked the interns, got along well with peers "and

management, and-was a good teather left the CIP because, #s he said,

he "axmply could not afford to stay," He moved to a hxgher-payxng,

jcb in a school system that would not have hired him without his CIP
experience. . g .

These cases are not atypical: They represent & meaningful
proportion of the sataff members who left the CIPs voluntarily.
Emphatically, it is not ‘the case that staff members who left for
better jobs did so aftea manxpulatxng the CIP for their own benefit.
Rather, their departurés were pragmatxc Their new positions
offered them similar opportunities to 'do good, AL but also. gave them
more competitive compensatxon at the same time. The igsue nf
professional compensaction and workxng conditions adequate :-to
recruit and keep good people- is a serious one that: afxectk many
aocxll programs as it has the CIPs. ;

Staff turnover in the CIP sites correlates ‘with ndC’s’assess-
ment of implement «cion, especially with regard to management-level
terminations. This has implications for requxrements of proapectxve
‘staff members that should be fully considered in futdre progrnmmxng

So, too, does the evident impact of non-competxtxve compeﬂsatzoﬁ 4nd-

frxn;e begefits for professional personnel in programs like the CIP.
The pteva111ng approach of lower salaries for social-service pro-
grams may in fact be ultimately more costly because it detracts from
implementstion by propagating staff instability. These . 18sues
warrant attention from“policy makers and program designers:. * '. -
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Attendance

———

Intern attendance in the CIPs was a persistent problem common
to all four sites. The prototype CIP was reported as having
achieved an average 70Z attendance rate during its evaluation
period. This was, therefore, the level expected by OIC/A for the
new sites. Both site records and RMC's site visits, however, reveal
that this rate was very difficult to achieve and maintain.

Beyond that observation, site reports of attendance are not
used for this discussion except in relation to summer-attendance
trends. Different attendance procedures were used at different
. gites and within sites over time, making the consistency, accuracy,
and comparability of statistics suspect. What follows is therefore
based on attendance data collected directly by RMC during site
visits.

In the sites RMC noted a consistent relationship between pro-
gram functioning and attendance. When a site was experiencing
operational difficulties (due ‘'to any number of factors--low staff
morale, poor climate, low intra-staff coordination, leadership
problems), intern attendance declined. When a site was fully

. operational (functions mechanically in place and positive climate),

,attendance rose, though there was a lag between a site's beginning

.- to improve and increased attendance. This relationship was con-

sistent enough to lead RMC to conclude there is a causal relation-

. ship between fully functioning operation and attendance. Such a

conclusion is supperted by logic, theory, and other research.

Briefly, sound operations within a positive environment encourage
participant attendance.

Nevertheless, attendance even in the fully functioning CIPs

did not corsistently match the criteria set ou the basis of the

Pih.l2delphia experience. This raises the quescions of: why?, and
was he 70% expected attendance a reasonable standard?

Our observair.on of the CIP demonctration has led to some in-

- sights we feel help explain low intern attendance. One factor, we

believe, was the method of accounting. When an intern entered the

program, he or she became part of the enrollment base immediately

(i.e., the denominator of the ratio used to compute attendance rates

ertered). But if an inter: left the program, there was a lag be-
tween when he or she stopped coming and when he or she was sub-
tracted from the enrollment basé. This time lag reflected the CIP's
‘efforts to get the intern to réturn and the time it took for the
termination to be processéd. Thus, a departed intern remained as

days—to “several moaths) evepn: though-he or she had ceafed being
active in the program. This discrepancy between immediate addition
to the enrollment base upow entry and delayed subtraction from it
upon actual departure depressed the percentage reported.

¥

—

>

. 68 )

was increased by one for each new intern as soon as he or she

part of the enrollment base for -some period (ranging from several .
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Two other factors we feel were important were the length of
time the CIP's had been operating and the implementation diffi-

culties the sites experienced. In the original site, the CIP had
been operating for more than two years before evaluation, and
therefore the public reporting of attendance statistics, began.
The program was stabl: and had a positive climate throughout the
period the interns in the prototype attended. This would motivate
steadier attendance by new entrants from the beginning, ac interns
already there mddeled and encouraged high attendance for newcomers.
Also, counselors had adequate opportunity and practiced procedures

to deal with interns regularly, and the CIP was a stable, supportive’

place to be. The tumult of the four replication CIP's implementa-
tion did not offer these characteristics consistently.

Another significant contributor' to. low attendance rates is
closely related. There were no pressures to recruit interns at the
original ‘site (it was over-subscribed with wvolunteers) while the
need to "get more kids" was almost a life-or-death matter at most of

‘the replication sites. High-risk students were screened out at the

prototype site while the replication sites had no such luxury. They
enrolled students that were marginal and were reluctant to terminate
them even though their attendance was sporadic.

It must also, of course, be kept in mind that the CIP's target
population consists primarily of notoriously poor school attenders.
While a goal of 70% attendanc- may seem discouragingly low, in most
cases it represents a dramatic change in behavior over pre~CIP
patterns.

The discussion -¢ zicendance to this point has been based on
RMC's direct observations during site visits. The following dis-
cussion of attendance during the’ summer session draws on trend: in
atgendance data reported by the sites. As stated earlier, the abso-
lute values of the numbers in particular, and even the apparent
trends over time, need to be interpreted cautiously. .

Table 2 provides a breakdown of the regular schocl year's and
summer months' attendance rates reported by the four sites over the
18 months from January 1979 through June 1980. With the exception
of Site A, the attendance rates of the internc were lower during the
summer months than they were for the regular school term. For Site
D, thke drop in the attendance during the summer months, when com-
pared with the other sites, was quite drastic--attendance dropped by
approximately 19%. :

69
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. Table 2

Comparison of Regula' School Term A:ttendance
Rates With Summer Months Attendance

January- July- . September 1979~
June 1979 August 1979 June 1980
Site A 61.4 ’ 63.0 0.5
Site B 64.8 57.1 61.3
Site C 61.2 52.5 ‘ 71.3
Site D 59.0 40.3 58.3

The primary reason reported by the sites for the drop in the
attendance during the summer months was the interns' need for summer
work. The staff responded to this need by arranging for summer jobs
for all interns who wanted them. Two other.sites made arrangements
for part-time summer employment through the CETA program. Project
staff indicated, however, that the travel time to and from work made
it quite difficult for interns to attend the CIP as well. To solve
that problem, instru:tional schedules were modified to accommodate
the staggered work hours. Intern attendance was belidved to have
been enhranced by the procedure, but. not to the level expected.

That -interns were not accustomed to attending school in the
summer ‘was another reason reported as contributing to their poor
summer-school attendance. Several sites responded to this -problem
by increasing the number of educational and cultural field trips
during the summer months and waking participation in them contingent
on good attendance. Again, attendance was improved, though uot to
the 70% standard. )

It was mentinned earlier that Site A's attendance did not drop
during the summer months as did the other sites. Perhaps one reason
is that Site A was abie to make arrangements with its CETA program--
at least during “he 1979 summer term--to provide on-site summer
employment for the CIP youths. This arrangement appears to have
reduced problems with travel time to work and conflicting school and
work scheduleg.

In summary, during the course J? site visits to the four CIPs,
RMC observea that intern attendance reached the 70% standard extrap-
nlated from the Philadelphia experience only when program operstions
were fully implemented. This was true, moreover, only when the en-
rollment base used to calculate the attendance percentage repre-
sented youth who were actively participating in the program, not
those who simply were admitted hurriedly in response to pressures to
meet enrollment quiotas imposed from outside. The implication is.
clear that participation in the Ci. aand similar programs is strongly
dependerit o both the program's operational efficacy and an appro-
priate match between program and enrollees.
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Retention

Table 3 presents enrollment, termination, graduacion, and
retentic--rate data for each of the four cohorts at each of the four
sites. [he reader is cautioned that the data appear more precise
than they actually are. The enrollment dates, particularly for
Coitorts I and II, differed from site to site. The terminations were
tallied at different times for different sites and cohorts. The
length of time between enrollment and the dates when terminations
were counted also varied across sites and cohorts. Finally, the
numbers themselves are not totally reliable. Different data
sources, such as Che sites' own monthly reports to OIC, NIE's site
visit reports, OIC/A's reports to NIE, and RMC's own observations
were rarely in agreement. Site records were incomplete and often
not up to date. In some cases interns were kept on the books long
after they had dropped out or should have been terminated for poor
attendance. v

Despite all these problems, the trends and larger differences
that can be seen in Table 3 are thought to be meaningful. Moreover,
they tend to confirm inferences drawn from other data sources.
Perhaps most noticeable is the substantially higher retention rate
observed at Site B relative to the other sites. This finding
parallels that reported elsewhere with regard to staff turnover.
Site B had the lowest staff turnover rate, the fewest staff termina-
tions for incompetence, and’ no involuntary terminations of
management-level staff. Site B was also among the first to attain
fuli operational status and the site that maintained that level

‘of performance longest,

At Site D, there is a very noticeable trend for retention rates
to improve for each successie cohort. This finding is consistent
with the sequence of events at that site. The original director and

instructional supervisor were dismissed. There was a marked im-
provement in both climate and operations as a result of OIC/A's
interventions. Then, following the instgllation of a new director

and instructional supervisor, full operational status was achieved
and the program matured.

The third finding that is quite clearly shown in Table 3 is
that intern retention was significantly poorer at Site A than at the
other sites. This finding is &gain .consonant with the fact that
Site A experienced great difficulty in finding suitable personnel
for all levels of positions witlin the CIP. Three directors left
and there were more staff and management terminations for reasons of
incompetence than at any other site. Site A also had the highest
overallgstaff—t;;novqr rate.

* o]

An attempt was made to compile a list of reasons that interns
terminated at each site by contacting the interns directly. At the
time of this writing, cnly second and third cohort interns have been
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Table 3

Intern Retention at the Four Replication Sites and Overall

Retention
Cohort Enrolled Tarminated Graduated Rate
Site A I 73 48: 24 34%
II 54 38, 13 302
111 88 72 10 18%
v ' 78 60° 11 23%
Total 293 218 58 267%
Site B 1 56 33: - 18 41%
II 60 17 29 72%
III 106 382 19 64%
v 75 16° 3 79%
Total 297 104 69 65%
Site C I 30 142 14 53%
II 46 298 15 37%
AIII 95 732 10 23%
v 62 27¢ 1 56%
Total: 233 143 40 39%
Site D I 23 182 4 22%
II 68 482 18 29%
III 97 612 26 37%
v 130 60° 10 54%
. Total 318 187 58 41%
Across I 182 . 113 60 38%
Sites II 228 132 - 75 42%
CIII 386 244 65 37%
v 345 163 25 53%
Total 1,14l 652 225 43%
3as of 12/79
cAs of 5/80
As of 9/80
- \
e 87

- 72




contact2d and our success rate in makiag contacts has been rela-
tively low. At Site A, for example, there were 110 total termina-
tions in the second and third cohorts bur we were able to contact
only 78. For the other sites, our ‘success rates were as follows:
Site B, 51 of 55; Site C, 17 of 102; and Site D, 37 of 109.

The termination statistics compiled from contacting the interns
are presented in Table 4. They are not particularly informative,
although a few interesting relationships do emerge. When the number
of voluntary terminations is expressed as a percentage of the sum of
voluntary and involuntary terminations, Site B has the lowest figure
(69%). Thus, not only did Site B have the lowest termiration rate,
it also had the smallest percentage of total terminations that were
voluntary.

Site C had rhe highest percentage of voluntary terminations
(94%); however, the largest nump-r of them were for the positive
reason of accepting employment. Site A had the largest number of
interns who returned to the regular high school. This finding,
however, may relate more to the ease with which such transfers could
be made at Site A (where the CIP was an integral part of the school
system) than to a difference in the attractiveness of the CIP

vis-a-vis the feeder school.

Q

"personal reasons" was the factor most often cited as associ-
ated with terminationg. This finding is somewhat misleading,
however, as many interns who gave that reason were described by
the sites as having been involuntary terminated for reasons of
poor attendance and disruptive behavior. While personal reasons may
well have been responsible -for attendar-: and behavior problems,
the resulting terminations were not always actively sought by the
interns. Some of the supposedly voluntary terminations for personal
reasons are known to have been involuntary terminations for poor
attendance and a substantial proportion of them are suspeccted to
fall into that classification.

Staff members at all four sites reported that poor attendance
was the primary reason for terminations. While all four sites had.
a policy to terminate interns after a specified number of days
absent, adherence to that policy varied both from site to site and
from time to time. Not surprisingly, when the policy was strictly
enforced, the number of terminati%ns went up and the retentioa rate
went down. At Site C, the adoption of a policy to terminate interns
after 15 consecutive absences (the previous policy wus to terminate
interns only at the end of each semester) had a substantial impact
on retention statlstacs. While :he intent was to improve attendance
rates (which, of course, it appeared to do since poor attenders
were removed from the attendance base) another (undesirable) outcoue
was to increase the number. of terminations {see Table 2. second
versus third cohort terminatious).

All of these figures must be interpreted very cautiously.
Policy changes regarding terminations may have dramatic impacts

&
73 '
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Table 4

Reasons Interns Gave For Their Terminations

- Involuntary Terminatious

Poor Behavior Incar- Health/ Family
Attendance Problems ceratgd Medical Moved Total
Site A 1 0 1 5 2 9
Site B 4 1 0 7 4 16
Site C 0 0 0 0 L 1
Site D 4 ] 0 3 0 8
Totgl 2 L 5. 7 34

J

.

Voluntary Terminations

Returned to Personal . Took .

) Regular H.S. Reasons Employment Total
Site A 8 44 17 69
site B 2 22 1l 35
Site C 1. 7 8 16
Site D 4 19 6 29
Total 15 ' 92 42 149
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impact on attendance behavior.

be manipulated so as
is really happening”.
site visits,

In other words,

Unfortunately,

on retention and attendance statistics without having any detectable

the numbers can

to give misleading impressions as to what
during the periods between

RMC had no choice but to rely on data Pprovided by
secondary sources.

Another (presumably real) influence that affected bsth atten-

were very low,
also actual dropouts.

withdrawal from the program.

(Note:

Termination statistics as well as

dance and retention rates was the pre~CIP status of the interns.

interviews with CIP counselors
point to the fact that students who had dropped out of school
prior to enrolling were less likely than those who were

"potential
dropouts' to remain in.the program or to return dfter truancy or
] g y

In Table 3 this relationship is
best been at Site D where all of the enrollees in the first and
second cohorts were actual dropouts and where the retention rates

All first cochort interns at Site C were
Why their retention rate was so high is not

clear--perhaps simply because interns +ho were no longer active had

not been officially terminated.)

Interviews with CIP interns and staff membérs revealed distinct
differences in needs and vrientations between potential and actual
the latter group had greater needs
income-producing jobs than the

dropouts.

Not surprisingly,

for child care services and' for

former. -

The inability of the CIP to meet all of these needs was

probably the reason for. some terminations "for personal reasons."

Two other factors are thought to have contributed to low

retention rates. The first of these relates to the expansion of

several CIP catchment areas beyond the original single feeder

school.

In Site C, for example, five separate school districts were

ultimately included--each with different requirements for gradua-

tion.

Not ;only did this situation add to the confusion associated

with determining each intern's course requirements (some unfortunate

errors were made),

but it absorbed many hours of counselors'’

time

that might otherwise have been spent in 1ntern-reta1n1ng counseling

activities.

The second

fundiag.

"other"

I3
®

factor pertains to the uncer:. 1ty of CIP
As was mentioned earlier, this uncertainty affected staff

morale and stimulated the investigation of other job upportunities.
‘ They worried about

Interns were afferted
vhether the CIP would be around long
They were also, of course, affected by the tensions they observed in

the staff.

L &

2, classic example is the ingenious solution to -the dilemma
‘that attendance rates go down whenever retention rates gc up (and
This solution entaiisd keep1ng poor attenders on the
books as enrolled but calculating attendance rates for only those

vice-~versa),.

enrollees wilo were "regular" attenders. . *

[

.

*

in a similar manner.
enough for them to graduate.

-

v




"The prototype CIP reported a 70% retention rate for the evalu-
ation poriod. This goal does not seem unreasonable. It was nearly
attained at Site B and might have been had the facility not been
overcrowded and had the pressures for meeting enrollment quotas been
reduced to allow for slightly higher admission standards.

The other three sites were not close to the 70% rate but they
shared the Site B probleas mentioned above, plus major staffing in-
adequacies, less favorable recruiting situations, &nd other ob-
stacles discussed throughout this report.” RMC believ~s that a well
staffed CIP that has not been forced to enroll unsuitable students
and that is not under the threat of imminent cessation of funding
should be able to attain a 70% retention rate.

Recruitment

N The poprocess of recruitment and the enrollment of specified
numbers of interns were not anticipated to be problems in the
implementation. First, by contractual agreement with NIE, OIC/A
accepted the responslblllty to "arrange for the provision of CIP
services to 150-200 participants at each project site annually.'
Second, the feasibility studies of all four sites claimed large
pools of youths 16 to 21 years old, high dropout rates 'in the
compunities, and (in three sites) extremely high youth unemploy-
ment . Third, the model description of the school coordiunator's
role conveyed the impression that this person would get the needed

- "potential dropouts" by simply asking '"feeder" high schools for

referrals. The actual dropouts would similarly be obtained from

either LEA u.opout lists or from referrals from community groups.

When recruitment started, however, serious problems arose.

The LEAs were found to be much more willing to refer "actual"
than "potential" dropouts. LEAs, however, used varying criteria for
deciding that students had dropped out. Some used a criterion of
consecutive absences, while others looked at cumulative absences
over a given period of time or defined as drcopouts those who faile¢
to re-register for the next term. For these reasors, LEAs produced
dropout lists at different points during the school year, and these
lists varied in precision depending on their recency.

The lists of actual dropouts produced by the LEAs were of

limited use to the CIPs. The addresses were often incurrect or old,

+ and many telephone numbers were no longer in service. In addition,

after contacting the youths, reviewing their transcripts, and
administering entry tests, the number of actual CIP enrollees ob-

tained from dropout lists was very small. Site A began with a list

' of 3,200 names; 600 of these met minimum credit and aje.require-
ments; and only 14 eventually enrolled. Site C received ¢ list of

357 actual dropouts, which.,produced 23 enrollees. Site D got lists

containing 1,063 and 397 actual dropouts; th2se resulted in the

.. enrollment of 22 and 63, re¢spectively. Many of the actual dropouts
came from word-of-mouth referrals, by community agencies and local

groups and churches. To recruit these youth, the CIPs had to

3 L > 76 .

91




T

SR
PRI R

T

A

SR S

o ’ \

resort to personal contact and on-the-street solicitation. This

— approach necessarily involved many staff members. _To canvass neigh-

borhoods, staff members often recruited in pe'rs, taking time away
from their regular duties. In addition, CIP staffs soon realized
that many vouth eligible for the CIP were not interested in the
program. .

The procurement of "potential" dropouts proved even more diffi-
cult, although some sites experienced more trouble than others.
Thtee major problems emerged with recruiting potential dropouts.
The first was a definitioral problem. As no formal definition of a
potential dropout exists, identification of students falling into
this category was typically left to the discretion of school coua-
selors. The criteria they used weie by no mezns uniform and in-
cluded poor attendance patterns, low grades, few credits accumulated
toward graduation, and disciplinary and personal problems. Perhaps

for this reason, the identification cf potential dropouts by schpol -

staffs was a slow process. Further, counselors seemed reluctant to
label students as potential dropouts, and the number identified was
thus much smaller than had been originally expected.

The second problem was that high school staff -members--
particularly at the beginning of the demonstration--were very
reluctant ‘to take students out of the h1gh school, and give them to
the CIP. For some high school personnel, referring students to the
CIP was tantamount to admitting the public school was not meeting
the needs of those =students. Other high school personnel were
simply afraid of losing students and thus having instructors laid
off in their district. Still other school personnel, particularly
counselors, had doubts about ‘the effectiveness of the CIP as an
alternative program.

A third problem causing youth-identification problems was th-e
lack of synchronism between the CIP and feeder-school calendars.
Recruitment for the first cohort took place in the beginning and
middle of the second school semester and towards the end of the
academic year. Recruitment for the second cohort took place in the
summertime. Neither time was suitable because LEA personnel gen-
erally do not identify actual dropouts until September and potential
dropouts until several months after the academic year begins. The
third recruitment in December and January coincided with the closing
of the first school semester; hence, it was easier to identify the
potential dropouts,: :

Enrollment data encompassing %hree consecutive cohorts at the
four sites (Table 5) indicate that the number of youth enrolled was
significantly lcwer than the 150 expected for the first cohort. The
enrollment data also show the percentages of potential dropouts.in
the jnjitial cohorts. It can be observed that, ovef time, the LEAs

more willing to refer potential dropouts, but the absolute
numbers of refrrrals- remained small. The only exception to this
trend occurred in Site B, where the main feeder school was willing
to refer potential dropouts mainly because 1t was overcrowded by
legal standards.

. o
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L . . Table 5
y Site Enrollment by Cohort and Pre-CIP Status
";V (.2 '
.
-
Site Enrolled Actual Dropouts Poter}/tial Dropout 3
. Site A ' o ’
Cohort I 478 62% 38%
5o Cohort 11 54 2641 36%
o Cohort 111 88 48% 52% .
; ) v . .
; , site B . ' , .
Cohort I 56 - ) 100%
- Cohort II 60 6% %%
Cohort I1I 106 114 89%
Site C k . .
Cohort 1 30 ~© * 100% - - ;
v Cohort II 46 90% 10%- , '
Cohort II1 95" 30% < T0% :
i N - 4 ’
%: L {
2 . L.
3 Site D . . . .
4 Cohort I 23 100% - '
o Cohort II 68 1005 - -
o Cohort III 97 46z~ 54%
Q‘.; ' ' ‘ . n
- TOTAL . 170 fa6z . 54% : :
Rpata were obtainable for only 47 of the 73 interns who
- enrolled in Cohort I in Site A, o |
. % l
i |
|
|
|
-
o
|




L b e e N &

/7

" The demand by %!g and NIE that all sites produce the same

nﬁiber of interns sedped. unreasonable to Site C, and caused much
distress there. 1In codntrast to the other three sites, which had

"large LEAs (including two of the largest in the nation), the se-

Iected feeder high school in Site C had a student population of
1400, including approxxmately 150 potenL1a1 dropouts (Feasibility
Study, Site C). - 1

As recruitment pressures by the federal agencies began to be
felt with the second cohort--which was the first cohsrt used in the
evaluation--the sites became aware of the critical role in recruit-
ment played by the school coordinator. It was only then that two of
tl > sites proceeded to fill this position.

Recruitment difficulties in the sites also brought the aware-
ness that the one feeder gchool referred to in the feasibility
studies would not produce a sufficient number of youth referrals.

_ Consequently, all sites had to expand their catchment areas. In the

three large sites, this resulted in CIP contacts with several high
schools in the community. In Site C, which had LEAs with one high
school each, the CIP had to establish agreements with five LEAs. As
noted in the Site C description, this extended relationship resulted
in the CIP having to satisfy the curricular and other criteria of

five different districts. ﬂ

The CIP staffs were limited in what they could do to obtain
large numbers of youth referrals from the LEAs. Cooperation from
the LEA was affected by the level of perceived thxeat the new
program, posed to the LEA. The number of potential dropouts, fur-
thet, was a function of LEA size. / -

Y
-

The LEA administration in Site & felt no competition from the
CI®, In fact, it quickly adopted it as one of its many alternative
high schools. The fact that the CIP was given the status of an -
alternative school rather than an alternative program affiliated
with.any of the feeder schools, however, placed the CIP in direct
competition with other high ‘schools for students. In addition,
these schools had little incentive to cooperate.. The ADA produced
by the CJP did not go to the schools, but to the district's general /
fund. The Site B CIP did not encounter resistance because, as/
noted, the main feeder high school--a gigantic one even by urban
standards--was overcrowded. The principsl was anxxuus .to veduce
student-body size. R cruxtment\problems emerged in this very
propitious situation not because \the LEA was uncooperatxve but
because the Site B director had established stringent selection
criteria for CIP enrollegp Avare that the program.would last only
two years and that ils guccess would be judge® largely in terms of
the number of graduates, he dedided only to accept potential drop-
outs with at least 10 credits (of the 18 needed) toward graduatior.
This requirement “eliminated many potential drapouts* further, some
hlgh school counselors saw this as an attempt to "cream" students--.
take only the sgtudents who were making acceptable progress

N
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In Site C, where the teachers' union expected layoffs due
to declining enrollment, the identification of potential dropouts
became. a protracted activity (under the guise of following "a proper
procedure"). The LEA referred only very small numbers of the most
hopeless students.

In Site D, there were great LEA referral problems because of
confusion about the status of the CIP within the district and algg
aue to the minimum reading level that CIP recruiters wanted poten-
tial dropouts to have. Once it was made clear to LEA administrators
that ninth-grade students could be referrcd and that they would
remain on the high school rolls while being served by the CIP,
cooperation increased. Moreover, a key school administrator was
very sympathetic to the CIP concept. Through her influences,
CIP recruiters were allowed to carry out open recriitment on the
campuses of several high schools. This meant that some students
who were not potential dropouts could elect to enroll in the CIP,

In addition to the problem created by the small numbers of
potential dropouts referred to the CIP, many eligible youth chose
not to enroll. Under other circumstances, the decision might have
been to serve the few interested youths and wait for the reputation
of the prqgram to spread within the area. -~Yffortunately, however,
the 81t885 obligation to meet enrcllment quotas made recruitment
an 1issue 'intimately, associated with program survival and one to
which a great deal of CIP staff attention was given at each intake
period. ’ .

w ' N
, The problem of recruitment--i.e., getting the 'numbers''--was
ultimately solved by getting students with lower qualifications-and

1 ™~ by expanding the network of cooperaaﬁng high schools and LEAs. This

approach 'brought with it large amaufts of paperwork for counselors

(due to d1ffereht reporting procedures and curricula :to consider),

problems 'of intern attendance and retentiomn, difficulties wgth
~* course oﬁfer;nge, and reduced staff morale.

-
I

As we con31der the r\ cruitment issue, we canpot avoid the
conclusion at’ the program disseminators contributed to vecruitment
difricultie by not providing the sites with more and better train-
ing on recruitment stratégies and practices.

! k
, . .

Recopstruction of recruitment evegts in the prototype site
revealed that recruitment had been very‘difficult there too in the
early yeaks of program development. Site staff recalled that the
CIP had relied on one feeder school only when it operated on an
dpén-entr basis and had no pre-set enrollment quotas. By the timé

-the evaluhtion design had created s rzedw=wto have discrete entries -

(cohorts)] the program had already established refer;al agreements
with "at least seven different high schools in the city." Turther,
the school coordinator had the support of "a team of two to tb;ee
paraprofe;s1onals in the recruitment effort.

;
/

~—~ .




Given this information, why was recruitment not depicted as a
critical activity when the program was described to the -new imple-
men«ottl Two main reaﬁbns can be offered. R
. v .
Cd When asked the above questxons, 01C/A disseminatorS'said:they

L4

.The disseminators alsa claimed they accepted the recruitment tar-
gets--and the evaluation features as well--b¢ ‘ause they could either- *
"accept the Opportunxty to work under & federal grant, even/if the
. time frame ngen to us was -short and unrealistic, or wait forever." -

If this perception was valid, QIC/A had little choice but to under~

:' ~ \Zi:z/;hgaixffxcultxea of recruitment. - _

The second reason was mhat OIC/A . hoped and b¢ ‘eved that the

7 récruitment® knowlg%;, it had; acquired during its four yaars with the
’ CIP could be packaged and&transmxtted to the replication :ites
. thrcugh materials and training. OIC/A expected "an extraordinary

degree of supporty and understanding," ‘particularly from the locgal
N 0IC, but dxscove:zd‘that establxshxnginew CIPs became a "whole new
¢ proce?ﬁ for the axtes. ) . ~ .

nlike the prototype CIP, which had operated two yeare in
the/‘ unity prior to its demonstration status and had had ample
" t1me~¢ establish its reputation and demonstrate success by gradua-
’ ting 1nterna, the replication sites had to operate with a very
compressed start-up stage before beginning to enroll interrs.

Recruiting the specified numbers %urned out to be a major problenm.

: _Recruitment pressures in turn, ‘accompaniz-i as they were py threats
& to terminate funding if the goala wers unet achieved,| affected
;/f’ program operaticis, All staff. members were cal.e¢d upon tp partici-
: pate. in recruiting activities. Thus key treatment compohents such
¢ as instructicn and counseling suffered. The credibility df at least
one site was brought into question and -taff morale wag severely”
depressed as a result, -

¥ . .

Relations with the-LEAs

As in the case of recrvitment, no significant diffiqulties had|
been anticipated in establishing .cooperative working relatxonshlp@
: with the LEAs. In its request for a feasibility study,| OIC/A bad
N asked for a statement of support from the Board of ?duuatxhn as welly,
, as information about enrolluent, curriculum, and personnel practices'
in ‘the LEA., All of the sites were able to comply with these re-:
quests. ' ) G

The sites soon "learned, however, that dealing with the LEAs:
. was coﬁplex There were various State and local requirements about

' . 'teachetr and counselor certification that had to be met. The CIP
: ) curricul had to be reviewed by LEA officials to determine if it
¥, met ést blished high school graduation requirements. Further, -
L, agreemeqt had to, be reached on the defxnxtxons and procedures to

0 ) identify "actual" and "potential dropouts.

—
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Reaching apeclfxc--though by no means comprehens1ve and
definitive--agreements with the local boards took months of negotia-
tions: . two and a half months after receiving the OIC/A contract at
Site A, five months at Site D, and seven months at Sites B and Q
Approval of cred1t award took even longer.

i

In Site A, the understanding with the LEA 'was facilitated by
the long-standing reputation of the local 0IC and the resourceful-
ness of its leadership in maintaining the initiative in negotiations
with the LEA. The agreement was also facilitated by the LEA's
extensive experience with alternative schools. It had about 25
alternative programs, of which 13 operated at the secondary level.
ghen the LEA was informed of the proposal to institute the CIP, it

ecided to absorb it as an additional indeperdent a1ternat1ve school
w1th1n the system.

In Site D neither LEA officials nor CIP administrators had a
clear idea of what had to be accomplis%ed. The LEA in Site D had a
number of alternative programs but they all functioned within
schools, not independently in separate buildings as did the CIP. A4s
a result, much confusion arose among school officials as to how the
CIP would operate and how approval of curriculum and staff certifi-
cation were to be achieved. The inexperience of the LEA in dealing
with an dindependent alternative school was compounded by the CIP
director's inexperience in dealing with the school system. A formal
agreement was signed by school authorities and the local OIC in May
1978, but only after OIC/A intervened directly in the negotiations

by conferring with the district. A consistent set of procedures for

transactions between the main feeder school and the CIP was not
achieved, however, until December 1978, when 0IC/A took over the CIP
directly.

In Sites B and C, the delay in securing LEA agreements was due
to opposition from the teachers unions. In these two sites, agree-
ments were not reached except by OIC/A's direct involvement with the
LEAs and unions. Interestingly, the opposition had diverse causes.
In Site B, the union did not want the CIP to draw from the feeder
school selected in the feasibility study because the union was not
on good terms with the school principal. So the CIP had to search
for a different high school. In addition, the local superintendent
was about to retire and didsnot want to make agreements that would
bind his successor. Accordingly, the CIP and OIC/A had to wait
until the new superintendent was inaugurated, in June {978. In Site
C, teacher union opposition stemmed from fear of potential teacher
layoffs.

Thus, in three sites, LEA agreements were not easy to obtain
and CIP administrators had little leverage in shaping them. It is
probably not coincidental that achieving an LEA agreement was
relatively easy and timely only with the district that had long
experience with alternative high schools.




School authorities in Site A wanted to play a major role in the
management and leadership of the CIP. A compromise resulted in
position and role changes in the CIP staffing design. An LEA
offlcial in charge of several alternative schools in the district
was given the role of liaison between the CIP and the LEA. The
independence of the school-coordinator role was thus diminished by
cooptation into the working structure of -the LEA. In addition, the
LEA appointed two curriculum specialists to work in the CIP to
augment and monitcr the curriculum, to see that requirements for
granting a high school diploma were met, .and to keep attefidance

records. The presence of LEA staff in the program was initially
perceived as damaging by the CIP director because they conveyed "the
LEA line.”, However, as the demonstration proceeded and the CIP and

the LEA became more accustomed.to each other, their relationship
became progressively stronger and more positive. At the end of the
demonetration period, the LEA was supportive of the CIP concept, if
somewhat concerned about how program operations were evolving.

In Site C, the. LEA agreequ%--negotlated 1n conjunction with

" the union--forced the CIP to acé@pt a unior leader as the school

coordinator and union teachers in the proportion of one teacher for
every 25 students referred from the high school. The. consequences
of this proviso were that the CIP had to pay three teachers at union
rates and employ staff it had not selected. Not surprisingly, one

"of the instructors was an indiyidual who never identified with the

CIP concept. The person appointed as school coordinator expressed
his allegiance primarily to the original feeder school district and
refused to perform a coordinating function with other districts as
they were added to the catchment area.

Across all sites, the CIPs had to conform to LEA requirements
about teacher’ certification. Since three CIPs had hired some
uncertified instructors, efforts had to be made during the early
implementation of the CIP to get credentials for them. This mean"
locating teacher credentialling programs and releasing CIP instruc-—
tors so they could attend classes, placing extra burdens on the
staff members already certified. Later, as CIP staff members left
and were replaced, only credentialled instructors were hired. This
meant that one of the desired program characteristics--the use of
dedicated, dynamic, and inexpensive, though possibly uncreden-
tialled, teachers=--could not be realized in the replication sites as
it had been in the prototype. Q

Curriculum requirements and procedures imposed by the LEAs in
all four sites affecte! the intended career-infused curriculum of
the CIP. OIC/A had developed educational materials (learn..._
packets) in the areas of English, math, science, social science, and
career counseling. The purpose of these packets was to enable
instruction to be individualized and to infuse academic subjects
with content from the world of work. Except for the Career Coun-
seling Seminar, CIP instructors soon abandoned the use of the 0IC/A
packets. Finding them '"not clear," "boring for the interns," and
"inapplicable to local conditions" were reasons cited for not using
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the. packets. But an important reason for the replacement of OIC/A
packets, as time went by, was that CIP instructors had to offer
coursas whose content matched LEA requirements. .

However, while CIP instructors had to develop courses that met
with LEA "curriculum guidelines, the LEAs were at times uns:re of
what their own course contents and sequences were. In Site C, CIP
staff members spent considerable time talking to counselors from the
various high schools trying to obtain specific information about
their course descriptions. Further, information conveyed over the
phone was not always correct, as was discovered when high school
counselors denied credit for some coursework they had previously
accepted. . o

<

- .

By the end of the demonstration, the major problems that
existed between the CIPs and the LEAs had been solved. While youth
referrals continued to be low, they were being produced more regu-
larly and in 1ncrea31ng numbers as the demonstration drew to an end.
The LEAs were also giving the CIPs in-kind supporc that was helplng
program implementation--lunches, some textbooks and rurnlture, the
use of gym facilities, and transportation in some cases--as they had
from the beginning.’ More critically, all CIP courses had been
approved and credit was being grantéd for them.

The cooperation the CIPs received from the LEAs must be weighed
against the benefits the LEAs drew from the CIP. As a program with
full external funding, the CIP represented no financial burden to
the LEA. It asked for and received limited in-kind support from the
LEA. It should be noted that most of the in-kind LEA contributions
represented little cost: lunch programs are subsidized by the U.S.
Department cf Agriculture, and books and furniture were excess. At
the same time, the CIP enabled the LEA to claim ADA  state funds for
youths actually served by the CIP.

Even under these propitious financial conditions, the LEAs
still retarded program implementation by referring few potential
dropouts and by allowing the CIP limited capability to éffel a
different curriculum. These circumstances demonstrate that finan-
cial considerations are not the only issues affecting LEA readiness
to collaborate with alternative programs. Making the CIP dependent
on locally-raised fuads would lead to an even greater LEA impact on
program implementation. ; )

Relations with the Teachers' Unions

The teachers' unions affected implementation strongly in only
two of the four sites. In Site D, where the LEA has a stable
student enrollment, the union was not a factor in implementing
the CIP. In Site A the union affected implementation only mildly,
mainly by requesting that all CIP instructors be credentialled. It
did not demand that they be union members, however, nor did it take
an active interest in the CIP once the credentialling question was
settled. : ’
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In Sites B and C, on the other hand, union impact on implemen-
tation was strong. In Site B, the teachers' union demanded that the
feeder school selected in the feasibility study be replaced by one
approved by the union. A second union demand-~that the entire QIC
staff be unionized--was resolved by a meeting with the union leader-
ship. The.union softened this demand to requiring that union staff
be employed for 25X of the CIP enrollment. Curlously, h° union
aever enforced the final agreement. .

In Site C~-where the union had suffered teacher layoffs due to
declining enrollment and anticipated additional personnel reduc-
tions in the future~-the demand that CIP instructors be unionized
was strong and persistent. The teachers' union blocked LEA approval
of the CIP until the union was satisfied. The comprgmise reached
between the union and the CIP took months of negotiation and the
direct intervention of 0IC/A. The compromise, which forced the CIP
to hire three uriion members, also affected staff morale, caused
budget problems, and limited the recruitment of potential dropouts.

A

The impact of the teachers' unions .on program implementation
was significant when the union decided to intervene. On the other
hagd, its effects were’ felt mainly in the  initial implementation
stages of the CIP. It is still open to question what the effects of
larger CIP enrollments might be on union reactions.

Relations with the’Communitz

Alternative programs such as the CIP need substantial communlty
support and cooperation. Cooperation is essential in ‘order to
facilitate the identification of prospective interns, the procure-
ment of Hands-On experiences, and the placement of CIP graduates in
college, job-training programs, or jobs.

In general, the four CIP sites *have attained these three
community~dependent implementation outcomes. _ Although it is not
possible to describe actual levels of community support, it is clear

_that this support emerged and helped program implementation: It is
alsc cleay that the local 0ICs initially, and the CIP staffs,
especially the directors and career developers, worked véry hard to
achieve this result.

In examining tgé commuuity relationships that the CIPs were
able to develop during the 33 months of the demonstration, a dis-
tinction must be made becween formal and informal linkages. The
term formal linkage refers to cooperation that tales place in an
arranged manner, under explicit rules for cooperation. Informal
linkages, in contrast, are those conducted on a one-to~one and
frequently ad hoc b8818 (e.g., between an individual and his/her
"contact" 1n another organization). The level of cooperation
produced by these informal linkages developed through casual,
ongoing interactions. (The term "informal" does not imply that
these contacts were sererdipitous, just that they occurred outside

<@
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any formalized group structure. The CIP design relies heavily
on such contacts, especially to prov1de Hands-On placements )

The plan of the demonstratlon effort called for the CIPs to
develop formal linkages with the community through the creation of
Advisory Councils--groups of citizens representing various agencies
and organizations in the local community. It was anticipated that
these councils would provide the CIPs with access .to community
resources and give them credibility. Because of pressures associa-
ted with recrui{ment and in-house implementation.activities, how-
ever, CIP directors gave low priority to the formation of the
Advisory Councils in the first monihs. One council was set up in
October 1978; all the sites had operating councils, at least nom-—
inally, by May 1979. .

The Advisory Councils were reported to be engaged -in recruiting
youth, disseminating knowledge about the CIP in the community, and

placements. It appears that their impact in thdse areas was signif-
icant in only two sites. 1In one site the Council met monthly, but
did not lead to any specific implementation outcomes. In another
site, the council met only three times, and informally disbanded
itself when its members felt they had no impact, specifically in
regard to recommendations they made about the LEA role. 1In a third
site, the director did not call regular meetings. Instead, the
council was orcas.onally asked to provide assistance or guidance on
particular issues, which it usually was able and willing to provide.
In the final site, the Advisory Council both met regularly and led
to substantial members of Hands-On placements. It may be signifi-
cant that tl.is site's council was initially formed from members of
the local OI.'s advisory committees.

While formal community linkages as embodied by the Advisory
Councils ‘were largely pro forma and made little distinct contribu-

tion to implementation in-three sites, informal linkages played a

strong and critical role in all sites. Daily communications by site
directors and, particularly, by counselcrs and career developers
with” various community contacts resulted in the procurement of

diverse types of support for CIP interns.

Counselors developed and used contacts with a variety of such
agencies as the Department of Social Services, the Bureau of Child
Welfare, probation départments and juvenile %ourts, drug and alcohol
rehabilitation centers,-and non~profit organizations such as Educa-
tional Talent, Search and .Centro de la Raza. These contacts supplied
the CIP with both referrals of prospective interns and support for
those enrolled. Support included assistance ih housing, child care,
medical care, procurement of food stamps, and YEDPA Youth~Incentive-
Entitlement stipends for school attendance. Given the needs of the
youth in the CIPs, this support was vital. RMC interviews with CIP

" counselors indicated that approximately one-third of the interns

needed and received some sort of support.

v
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Career a.velopers compiled lists of employers willing to
provide Hands~On experiences. The extent of these lists varied
. dependinig on the experience and initiative of the career developers
o and the employment opportunities available in the community.
But across the four sites, career developers were able to provide
interns with Hands-On experiences in either their first—- or second-
choice fields. A categorization by occupation of the interns'
Hands-0On experlences shows that 41% of them were in professional |
occupations, 282 in servicey 11% in clerical, 7% each in craftsman~
ship and operétive positiéns, 3% in sales, and 2% in managerial |
occupatlons. This diversity of Hands-On choices requlred an exten-
sive network of employers. Judging from the sites' ability to match
most of the interns' choices, ‘it can be concluded that career
developers obtained adequate community support,

: The informal linkagec established by CIP staff members were .
! - also helpful in the identification of out-of-school youth. Although
R referrals from various agencies were few in number, they were
constant cad’ increasing during the demonstration period. Compared

to other employment and’ ‘training programs, the CIP was ‘able to
recruit a relatively large number of out-of-school youth, an average

- -of 44X (through the first three cohorts). Entitlement's recruit-

ment, in contrast, succeeded in enrolling only 7% out~of-school .
‘youth (Ball, Diaz, Leiman, Mandel, & McNutt, 1979, p. 63).

Eoo SO ATV YSIPERG

- In establishing informal linkages, it is evident EEZE\fﬁe CIP's
affiliation with a well-known and respected CBO in the community was
an important factor. Both counselors and career developers:gen-
erally actributed their network of contacte to their own efforts and
resourcefulness. These attributes were obviously very 1mportant.
But observations of the counselors and career developers, particu-
larly as they established contacts over the telephone, showed that
these staff members introduced the CIP as part of the local 0IC and
constantly underscored their affiliation with OIC when explaining
X the objectives of the program. Moreover, since many career devel- .
: . opers had worked belore at the local OIC, tﬁgy brought to the CIP °
3 inventories of community support they gained through their OIC
¢ experience,

RMC interviews with individuals from various public agencies
and private-sector Hands-On providers revealed that from their
) perspéctive, the affiliation of the CIP with the local OIC had lent -~ /
; credibility to the program. Being able to link the CIP to a stable,
known -organization was important for many of these individuals.

While CIP success in recruiting out-of-school youth was in-
fluenced by factors such as the recruiters' ability, the recruitment
strategies used, and the alternative nature of the program, it is
demonstrable that the CIPls affiliation with OIC was an essential
ingredient. Information about unemployed, out-of-school youth in
the community was transmitted through casual and diffuse networks of
- individuals belonging to a common ethnic group. The ability to
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reach youth and convince them to join the CIP was enhanced by the

local 0IC's reputation in the community. for he1p1ng disadvantaged-

individuals obtain training and jobs.

That the perception of QOIC as a service organization was a
major factor in the development of informal linkages with the
community can also be inferred from the creation of "administra-
tive admissions" in the sites. According to the evaluation design,
the programs were to” admit youth who met the entrance criteria
(i.e., passing the test, being between 16 and 2l years-of age, being
assigned to the treatment group). However, the sites discovered
that these ‘criteria were often too stringent to allow them to demon-~
strate a sé€rvice orientation. ¢

Several parents demanded that their children be "served" by the

" program, and, in one site, even threatened to boycott recruitment.

In—consequence;—the -GIPs—had-to-create -a—mew categoryof “interns-

‘the administrative admissions. These were youth who did not meet

the official entry criteria or did not apply at the right time but
whose parents wanted them in the program. According to local OIC
officials and CIP staff members, these parents demanded service from
the CIP because they knew OIC as a service organ1zat1on. Failure to
accede to these demands could have caused major political and
community-relations problems for the OICs. ;

The number of administrative admissions varied from site to
site. In Site B, which had the largest number of demands for
administrative admissions, these youth numbered 43 for the third and
fourth cohorts, a grovp one-fifth as large as the regular treatment
group.

) AN

In summary, the cgmmunity relations established by the CIPs at
the formal level did not contribute much to CIP implementation in
two sites, and in only one were formal linkages really important.
Community relations developed through informal linkages, in. cgn-
trast, were very helpful to implementation. Program affiliation
with a community-based organization such as the OIC was a major
‘factor in promoting the development of informal linkages.

Overall, “he programs served extended communities. The

_notion that eaca CIF would sexve mainly its immediate neighborhood

proved untenable, because not youth nor employers ncr sources of
support existed in sufficient numbers in any one given neighborhood.

Nonetheless, community support was necessary for the CIP, and it

emerged- in sufficient’ quantity.

The existence of waiting lists of youth seeking admission into
the CIP--both during the.demonstration period and as it came to an
end~-are.additional indicators of grass-roots support for the
program. These waiting lists averaged 50 youths per site in August
1980. The numbers were small in an absolute sense, but they might
be considered large for 'a group of young persons who have essen-
tially been turned off by formal schooling. .

+ .
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. The Impact of the Evaluation Design ¢

?

From its inception, the CIP demonstration included an indepen-
dent evaluation component. Not surprisingly, a number of evaluation
concerns affected implementation activities pbyerfully. ‘€>

\

The Interagency Agreement between DOL and NIE specified that }
there would be at least four cohorts per site and that control
. groups would be formed for' at least two of them. It was further
specifipd ‘that the control: groups would be of sufficient size "to
detect educationally as well as statlstlcally significant differ-

ences" (DOL, 1973, p. 12). _As N1E signed its agreement with OIC/A -
and, later, as OIC/A signed subcontracts with the local 0ICs, the
evaluation requirement becamé more specific: The local 0ICs would
be responsible for four cohorts; and the first cohort would consist

of 150 youth in the treatment group and 150 in the control group,

"with experimental and control membership in subsequent cohorts to o

be determined, by OIC/A and NIE" (0IC/A, 1977, p. 8).

The evaluation design was formallzed in April and May 1978, as

NIE and RMC held planning meetings after award of the.evaluation
contract to RMC. 1In its-proposal RMC had noted, "If our interpreta-

- tion of the RPP is correct, the second cohort will begin the program

about the first of June 1978,
the first of September 1978,

The third cohort will begin about
and the fourth cohort about the first

of January 1979" (RMC, 1978, p. 65). These dates coincided fairly -
well with the dates stated by NIE in a 26 April 1978 telephone con-
.versation with OIC/A and confirmed in a memo two days later: sec~-
ond cohort--June/July, third cohort--November, and fourth cohort--
January 1979. The same memo, written in response to questions f:om
. the sites and OIC/A, also stated that the second cohorts would have
a minimum of 45 internis at each site.
]
The first~cbhort specifications in the 0IC/A-local OIC subcon-.
tracts were never enforced. Rather, the sites operated with the
: tacit understanding that the first cohort was a 'try out" and no
enrollment targets applied to it, bzcause LEA agreements had not
been attained and no evaluator had yet been selected. The problems
the sites had in recruitment also contributed to lefting this
contractual stipulation go. '

. As June 1978 -approached, DOL and NIE began to put pressure on
the sites co recruit second cohorts with both treatment and control
groups. The sites were told they should produce groups large enough
to produce 'statistically significant results," or they put their
CIPs in jeopardy of cancellation.
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Under this thfeat, the CIPs continued to recruit. _When groups
of 15 or more applicants were available, they were tested by RMC.
Tentative assignments to treatment and control groups were made for
all applicants who met the fifth-grade reading level requirement but
no applicants were informed of their status. The plan was that they

would be notified as soon as treatment and control group quotas were .

met.

Ultimately, the sites could not fill the gquotas for both
treatment and control groups, and they were allowed to enroll all
the applicants who met the CIP entry requirements. _Control groups
were abandoned for the second cohort. However, not all of the youth
invited to enroll in the CIP were still available. The-long period
of uncertainty had led many of them to embark on alternative courses

.of action. The loss of these potential interns, of course, exacer-

bated the problem that all sites were having meeting their enroll-

vy

ment quotas. o T

In addition, the sites started feeling,the -negative effecte
of forming control groups. Depicting the CIP as a "social experi-
ment" was detrimental in a number of ways.” First, it added to the
uncertainties applicants faced in seeking CIP enrollment, “for they
had to accept the possibility of being assigned by lottery to a
control group. Second, it placed the local 0ICs in the awkward
position of advertising a special service and then denying it to the
youth assigned to the control group. With reputatiops as service
organizations, the local OICs had a very hard time accepting this
feature of the evaluation. According to the local 0IC admin-
istrators and, in particular, the .CIP staffs, the requirement to
have control groups made it "difficult to sell" the program to
youth, their parents, some community segments, and the LEA. The
effect of this combination of circumstances--enrollment quotas,

lengthy waiting periods between recruitment and enrollment, control -

groups, and difficulties in getting LEA approvals--was such that
only one site was able to enroll a second cohort--without a control
group--by the end of July 1978. The other three sites' second
cohorts enrolled in October, after DOL and NIE had waived the
control-group requirement. -

For the third cohort, specific enrollment quotas of 90 youths
in the treatment group and 55 in the control group were set by NIE
and DOL. This third cohort was authorized to take the place of the
originally planned third and fourth cohorts after an involved review
of the recruitment situation by all parties. The deadline for
having the cohort assembled was set at 31 January 1979. This deci-
sion was apnounced to OIC/A and the sites in mid-December 1978.
Thereafter, until the quotas were met, recruitment efforts over-
shadowed any other program activity. In this instance, evaluation
concerns clearly affected implementation. In fact, to the sites, it
almost seemed that the evaluation was taking priority over the

"nplementation. :
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‘However, some steps wer: taken during the ‘recruitment of the
third cohort to minimize the impact of the evaluation on program
implementation, Two recommendations expressed by the evaluation
Advisory Panel were responsible for some of the.changes. The first
reccnmendation stated that "data collection for ,evaluation purposes
should be synchronized and-:coordinated in order to, minimize”any
adverse effects on the implementation »f the program." The seccnd
rec ndation—--in response to assertions by CIP direectors that the
uncertainties about cohort initiation and testing had curtailed the
number of CIP enrolleed~ asked that "interview, testing, and entry
be compacted into a ‘minimal period."

RMCf}esponded to the recommendations by, testing applicants on
demand. ° Furthermdre, within 24 hours of being tested, applicants
were notified @s to whether they had (a), failed to meet the entry

‘requirements, (b) been assigned to the control group, or (c) been

could not be specified as it was not clear. when the enrollment
¥ quotas would be met. Long delays again took their toll.
~ » .
. While other factors also shaped youths' personal choices about
‘Qenrolling, it is virtually certain that the evaluation requirements
had a negative impact on enrollment.. Table 6 shows the proportion

accepted- into- -the—program.— —Unfortunately;—cohort -start-up -dates—

of youth who enrolled after having been informel about the program, °

and after taking the test. The data .suggest that, for the gecond
cohort (when 'delays were caused by having to have groups of 15 for
testing), the sites were able to test less than half of those

contacted.

Testing on demand did improve the situation for the

third cohort.

At all sites,

there was a marked increase in the

proportion of youth: contacted who took the pretest (across sites
the percentage improved from 447 to 58%). The improvement in
percent pretested appears to have carried over into the percent

enrolled.

-

Again, the third-cohort percentages are higher than those

of the second

cohort at all four sites.’

What is perhaps equally

noteworthy, however,

is the fact that the highest enrollment rate

was only 4% of the youths contacted. As shown in Table 7, the
proportions of youth who enrolled after passing the pretest ranged
from 792 to 1002 for the second cohort, and from 774 to 84% for the
thirdNebhort. Except at Site C, the enrollment rates were higher
for' the second than for the third cohort. This finding provides
further support for the hypothesis that the evaluation affected the
implementacion since, on the average, interns accepted into the
third cohort had to wait longer to enroll than did those admitted to
the second cohort. o
There is clear evidence that the evaluation design reduced
the numbers of interns the CIPs enrolled. This was not its only
consequence, however. Iwplementation of CIP functions wids also
constrained by the design. The necessity to put  extraordinary
effort into recruitment made it unavoidable to let other aspects of
the program slide. Counseling was especially strongly affected
because counselors were unable to spend time counseling interns.
Instead, during t Tecruiting periods, the counselors were out of
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A o ¥ 1,
) - ‘ Youth Statistics Across Various Points in . . ‘
BN the Enrollment Process by Site and Cohort 3
- R . ) = - <
. ' . : % of those ° " % of those
. ' Contacted h Contacted
- a Took who took who
Site Contacted Pretest Pretest Enrolled Enrolled
3 Site A . .
~e Cohort I 107 80 75% 73% 8% °.
*  Cohort II - 215 . 88 41% - 54 25%
: Cohort IIL 373 . 196 . 5% . 13° - 35 .
P . Site B . , ) \§~“
, Cohort I 200° - 68 . 3% 56 28%
© Cohort IX 258 . 105 41% 60 23% -
: Cohort III 866 242 66% 152°€ 42%
: Site C . : .
© Cohort I 357 41 12% 130 8%
- Cohort II 183 69 35% 46° .25
Cohort III  460° 230 50% 137¢ 30%
Jv:’ [ , site Q . . l ‘ . o -
Cohort I 413 . 25 6% 23 61
o Cohort II = - 258 136 53% ., . 68 26%
L ‘ ‘Gohort 1rr - 397 258 65% 142 361
e . ‘ ' : 1
L TOTAL 3,506 1,538 44% 973 26% :
o

s CQnLacted is defxned'to nean youth who were approached by recruiters
+in a very direct way.- This number includes youth who were reached
through iadividual phoneatalls, conversations in the streecs, interviewed
in person, or approached in small groups at their hlgh school, It does
not ‘include the large number of youth who learned about the program
thtbugh the mass q§d1a and printed sletters.

TQese figures are based on the recruiters’ recollections. They prooably
underestimate actusl figures, as a consérvative number was chosen.

. Enrollment §1gures for the th1:d cohort include both treatment and
cont:pl youth, under the assumption that members of the control group
‘'would have enrolled in CIP in the same proportion as the treatment youth
‘had: they been plaéhd in this group. This type of assumption had to be
nade in order for third cohort enrollment figures to be comparable to

* _tﬁose of. the flrsc and second cohorts.
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' e : " Table 7
. . w' . AN
: - - CIP Enrollment as Proportion of Youth
_— Passing the Pretest
< | -
P ._G R . .« ° »
. . = Enrollment
W - . as Proporticn
R ‘ Passed '~ of those
— Site Pretest - Enrolled Pagsing Pretest
. 7 . *
Site A ?
Lo * . Cohort I N/A .73 "N/A ..
. . y
- ‘Cagert II 55 .. 54 . 83%
" “Cohort III 165 132 80%
‘, .. + 4 Lo e . s
- Site B
: Cohort I 57 56 98%
" *  Cohort II 76 60 79%
‘ * cohort III 181 152 84%
: A .o . '
; Site C. . . N
Cohort I N/A (Q} 30 - N/A ,
Cokort II " 49 46 . 94%
Cohort III 178 137 7%
: L. .
site D . /
% Cohort I N/k - 23 N/A )
g Cohort II 68 . ., .68 100%
‘. s I . : . s
Cohort IIX . 173 12 .- 82% .
; . . -
. - : AZ
) <
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the CIP building in the streets, schools, and wherever they could
find potentially interested young people. Or they were so busy
interviewing applicants that they were not available to enrolled
interns. Moreover, the protracted deliberations' at the national
level about enrollment quotas, control groups, and recruitment
deadlines were conducted mostly without the site staffs being kept
informed. So while they knew decisions that would affect them, that
might even lead to their termination, were in process, they did
-not know the details and were asked to contribute very little. The
effect on staff morale was heavy, as revealed by comments made by,
almost every staff member. The low morale detracted from the sites'
ability to develop commitment to the program--many staff members
were actively seeking alternative employment to protect themselves
if the CIPs were closed down--and teamwork within it.

In summary, it can be said that evaluation issues affected
program operations by determining the number of youths to be en-
rolled, by mandating tis creation of unpopular control, groups,
by arb1trar11y setting up the times of cohort initiation, and,
more critically, by threatening program termiﬁqtion if the sites
could not meet the evaluation requirements. The sites had little
power to change these influences.

Training, Technical Assistance, and Other OIC/A Roles

According to the demonstration grant, OIC/A's main role in
the implementation of the four CIPs was to serve as disseminator.’
This meant that OIC/A would provide training &nd technical assis-
tance, and, in a more general sense, that it would monitor site
pe;formance in relation to the prototype. -

OIC/A assumed this role under very favorable conditions,
including: a staff of four full-time, experienced personnel (all
had had direct involvement with the CIP prototype; one as instruc-
tor, one as program manager, one as division director, and the last
as external evaluator), and adequate funding. It should te noted,
however, that. none of the OIC/A staff members had -had experlpnce
disseminating alternative~school programs.

Over the 33 'months of the dedonstration,’OIC/A visited the
" gites a total of 539 times and held seven group meetings with all CIP
irectors: ,Other local CIP staff members also participated-in some
‘of these,, meet1ngs. Each site was visited approxlmately every two
months, ézough the frequency was higher early in the demonstration
and declined over .time. Durlng the visits, OIC[A prov1ded Cl.' staff
with workshops, assistance on an individualized basrs, and feedback
_on program and role performance. .. Table 8, based on infcrmation
supplied by OIC/A, presents the areas covered during site visits,
categorized by major proggém functions.

)
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Table 8

OIC/A Technical Assistance by Program Area and Frequencya

No. of Percent

Area Covered Times of Total
Instrugtion 20 18%
Counseliqg (including dispositicn conferences
and Hands-0On) - ) 16 14%
Internal preccedures (i.e., management, goal
setting, team building, scheduling) 32 28%
Recruitment 8 ’ 7%
Relations with LEA/community 9 8%
-Placement and Follow-Up 8 7%
1 18%

Extension of program/mnew funding 2

a . - o . .
The number of areas covered exceeds that of visits because more
than one area could be treated during a given visit.

£

‘While technical assistance touched on key program functions and
was offered on a relatively frequent basis, four unanticipated
conditions affected its delivery and quality: time problems, the
additional roles OIC/A played in the demonstration, "turf'" conflicts
between the local 0ICs and OIC/A, and the need to look for alterna-
tive sources of funding prior to the end of the demonstration. -

Timing problems affected mainly the provision of training given
to the CIP staffs before program operations began. OIC/A had about
two months (between requesting the feasibility studies an receiving
the NIE grant) to produce descriptive and training materials--in
addition to other tasks such as reviewing the various feasibility
studies and visiting the demonstration sites. Subsequently, the
disseminators had two weeks between signing the contracts with the
-local OICs and‘fhs beginning of CIP operations® to carry out the
initial training. 'Since there were four sites, training was brief
but intensive, lasting five days per site.

MY

Materials and training programs used by OIC/A to orient and
train the new CIP staffs were developed hurriedly and without
assistance from outside the original project. Therefore the program
was not scrutinized and described from an outsider's perspective.
In other program-dissemination efforts, it has been- found very
useful to have an outsider's viewpoint involved in describing a
program and devising training materials for new users, simply
because insiders tend to forget that tasks they perform easily now
were complex and difficult to learn initially. 1Insiders tend to
describe incompletely how the program operates, how its different
components fit together, and how detailed and sequenced training
materials should be.




]

Retrospective reactions hy CIP staff to the initial training
were mixed., In general, instructors seemed to be more satisfied
with the training than supervisors, counselors, or career devel-
opers. Individuals in administrative positions, particularly two of
the CIP directors, claimed not to have received specific training
for their role. Those pleased with the training felt that the CIP
philosophy and goals had been communicated very effectively, that
the nature of the individualized instruction, personalized counsel-
ing, and the overall attitude of special care for each CIP intern
that characterized the CIP had been superbly conveyed. These
individuals said that after the initial training they felt "a real
sense of commitment toward the CIP."

Those who rated the training as insufficient were not critical
of the knowledge they had received but said the training had been
short and had dealt too much with '"general issues." They commented
that, while they understood the CIP's goals and philosophy, they
were uncertain about roles and procedures. Though all the staff
members were given manuals describing the CIP goals and positions,
and though instructors received copies of the core curriculum, many
felt "overwhelmed by the quantity of materials" and the 'speed of
training." ’ ’

From OIC/A's perspective, the lack of specificity in the
initial training was necessary to allow the sites to respond to
local conditions. However, the uncertainties felt by staffs in at
least two sites regarding basic program procedures suggest that more
specific, as well as less intensive training, would have been
helpful.

It also appears that training was affected by the limited
experience OIC/A had had with educational systems. Although the
0IC/A staff in charge of CIP dissemination had been involved in the
implementation of the prototype and, thus, had intimate knowledge of
how the school district operated in Philadelphia, this knowledge was
not sufficient. Since school districts are independent of each
other and set their own curriculum and graduation requirements,
usually following state board guidelines, OIC/A found that -“ealing
with each new LEA called for familiarity with a different set of
rules and actors. In consequence, in the initial stages of CIP
‘implementation, OIC/A could offer the sites only limited assistance
in providing strategies for dealing with the LEAs. It should be
pointed out here that the initial expectations of the replication
called for the local OICs aud the CIP staffs they hired to deal
with the LEAs. However, the local OICs were not familiar enough
with their LEAs--having had no extensive collaboration with them
previously--to assume this role. Both the local OICs and OIC/A had
to learn as they proceeded with implementation,

In addition to its role as provider of technical assistance,
OIC/A performed a monitoring role, which involved site visits to
determine whether the programs were developing as intended. This
duality of roles-~the disseminator/trainer on the one hand and the
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monitor/auditor on the other--caused both the local 0ICs and the CIP
staffs to be cautious in asking for lielp for fear that admitting the
existence of problems would be construed as an indication of poor
performance, and thus affect, future funding. As a result, the
interaction between OIC/A and its intended technical-assistance
recipients never became as open as would have been most beneficial.

Problems of '"turf" emerged as the local OICs made it clear to
OIC/A that technical assistance should be provided mainly at the
request of the sites. In fact, two of the local OIC's rejected for
several months OIC/A's several recommendations for program improve-
ment. OIC/A noticed fairly early that there were problems with the
leadership provided by the director and the instructional supervisor
at Sites C and D. They stated that, "We presented our recommenda-
tions to the local OIC, but nothing changed." According to OIC/A
staff, "both sites resisted interference and wanted to make their
‘own decisions." "In Site C, the leadership of the local OIC did not
react because '"they were pretty much in control and didn't want
outside help." 1In Site D, the local OIC would not intervene because
its leadership preferred to "manage by exception"” and to have a
"hands-off attitude" toward its programs. The OIC/A staff also
believed that their recommendations had little impact because the
CIP directors in those sites--whose competence was being questioned
by OIC/A~-protected themselves by stating that "the OIC/A people
don't know anything." The recommendations made by OIC/A regarding
leadezship changes for Sites C and D were finally accepted in
November 1978, but only when OIC/A confronted the local OICs with
program—-audit reports.

The severity of the problems in Site D led the local OIC to
request OIC/A to assume direct control of the CIP. For approxi-
mately six weeks, OIC/A retrained the staff members in their roles
and responsibilities, dealt with the various procedures problematic
to the staff, clarified the relationship between the LEA and the
CIP, and helped the site undertake a massive recruitment effort.
This intervention constituted the most dramatic display of OIC/A's
effectiveness in providing technical assistance.

None of the RMC visits to the sites coincided with OIC/A
technical-assistance visits. Therefore, this report relies pri-
marily on CIP' staff perceptions in assessing their effectiveness.
For reasons that are not clear, many site staff had little or no
recollection of the various workshops offered by OIC/A in 1978 and
early 1979. However, CIP staff members could recall workshops given
in the second half of 1979. They described having had several
workshops dealing with concrete issues such as individualized-
instruction techniques, disposition conferences, recruitment strat-
egies, and cooperation with the LEA. Staff opinion about these
workshops was that they had been '"very well organized" and "very
helpful." .
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Beginning in early 1980, partly due to the departure of two key
"trainers, but mainly due to OIC/A's and the 0ICs' desires to ensure
continued program existence, O0IC/A devoted considerable time and
effort to identifying new sources of funding and helping the sites
develop proposals to securewlocal support, As Table 8 shows,
"extension of program/new funding" represented 18% of the areas
covered by OIC/A during site visits. The salience of these topics
was particularly high from Fetruary to August 1980, the time immedi-
.ately preceding the end of the CIP demonstration. ‘\\/>

While, for a variety of reasbns, the technical assistance

provided to site staff was imperfect, 0IC/A played a crucial role in

the implementation by keeping site administrators within the bound-

aries of the original prototype. This activity was carried by 0IC/A ,

mainly through meetings with ali site directors dhd by constant
. telephone contact. It appears that the directors’' meetings were

occasions where program implementors checked their understanding of

the CIP model against each others' and against the program devel-

opers'. These meetings were also occasions for OIC/A to request

compliance by site administrators to basic prcgram features and

objectives as well as to convey what OIC/A considered acceptable

levels of program performance.

Counting on a centralized, easily accessible staff with exclu-
sive responsibilities for CIP implementation was essential to the
sites. This is evideut from the fact that when major problems
emerged in the implementation--partitularly in attaining cooperation
from the LEAs, carrying out recruitment activities, and obtaining
closure on the numbers of participants needed for the demonstration

.” cohorts--site direétors resorted to OIC/A for help in finding

solutions. Hav1ng as disseminators persons who had been directly
involved in the implementation of the original program was an_ . _. .
additional asset. O0IC/A's experience with the prototype gave its s P

- --—comments and suggestions to the sites the added credibility that
comes from "having.been‘there."

) * 2

“In the CIP demonstration, technical assistance was adequate to
enable program implementation. More technical assistance would have
contributed to earlier and probably less difficult attainment of
full operational status, but within the constraints of their re-
sources, OIC/A provided major help to the sites. The role of
OIC/A as a monitor ensuring that-the sites adhered to key program
goals 3nd objectives and observed minimum standards of performance
cont~ibuted substantially to imple.entation,

- Replication/Adaptation g;
During the g%rly stages of the. démohs;ration, OIC/A was per-
ceived by the sites as adamant in insisting on very close adherence
to the CIP design, even though the design was not very specific
about many issuee. It was written into the local 0IC's subcontracts
that any pgoposed changes to the design had to be submitted in
writing for OIC/A approval. This contractual specification raised

2
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the possibility that O0IC/A could refuse to accept--that is, might
rescind or complicate by insisting on reversal--local ’ﬂecisions
about how to implement the program. Local autonomy in operations
was thus put in jeopardy in the minds of the site staffs, adding to
their uncertainty  about how to proceed. O0IC/A's attitude toward
'ocal adaptations seems to have been misperceived by the CIP staffs.
It may never have been as strict as the local OICs perceived it.
dowever, local perception of OIC/A insistence created anxiety and
hesitation during the early months.

This finding may seem to contradict what we ‘also reported about
the broad nature of the CIP design and OIC/A's initjal expectation
that the local staffs would have to adapt, adjust, refine, .and
invent specific program aspects. Indeed, in the sites' perceptions
it was just this gap between their perception of OIC/A's insistence
on fidelity to the program design and the paucity of detailed
"how-to" information in the design and in OIC/A's initial training
that created much of the confusion. In .0IC/A's view, their insis-
tence was directed toward adherence to the CIP's goals and implemen-
tation of functions--such as having some mechanism for effective
class scheduling--not toward exact duplication of the means 'used to
accomplish them in the original CIP. Unfortunately, the sites, in
their anxiousness about "how-to," heard the insistence as applying
to specifics, and felt they should have been provided with more
details if OIC/A was going to be so adamant about fidelity. It took
several months for this misunderstanding to be cleared up, and some
resentment surfaced. As O0OIC/A and the sites began to see more
accurately each others' positions and as the site staffs became more
confident, these feelings dissipated. Also, OIC/A began giving
assistance to the sites on specific issues, not so much- to provide
answers as to facilitate the sites' own development of resolutions.
As time passed, relations' between thé sites and OIC/A became very
positive, and the sites, with OIC/A's assistance, generally effected
solutions to many issues that loomed so large in the early moriths of
implementaticn. ’

CIP Demonstration Structure

£3

The structure of the CIP demonstration was complex because of
the number of agencies participating. This complexity had an effect
on implementation, especially with regard to the time and procedures
required for making major decisions. A brief review of the struc-
ture will illustrate this point.

The Department of Labor, as authorized by YEDPA provisions,
transferred funds to the National Institute of Education to dissem-
inate and evaluate the Career Intern Program. NIE contracted with
0IC/A, the developers of the prototype, to disseminate and implement
the program. The local 0ICs then became the immediate CIP sponsors
through subcontracts with OIC/A. While technically the local OICs
served only as liaisons between OIC/A and the CIPs, they also played
an influential role in the daily operations of the CIPs by virtue of
their budget-administration role.
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OIC/A used the local OICs to facilitate the early stages of
implementation by having them conduct feasibility studies, select
buildings, make initial contacts' with LEAs, and so on. O0IC/A,
however, also assisted the CIPs directly in start-up and operation,
for instance, by conducting negotiations with the LEAs. OIC/A had a
subcontract clause that allowed direct intervention and assistance
as OIC/% saw fit.

NIE also awarded RMC a contract to evaluate the program. e
work statement required consideration of all parties concerned
in any way with the demonstration effort. Funding and initial

decision-making events were studied; evaluation effects were moni=~
tored; djissemination strategies, communication networks, and spe-
cific ingéractions at the site level were analyzed. When implemen-
tation events had implications for the evaluation, RMC had to be
included in 'decision-making processes.

OIC/A also conducted <valuations of the sites' progress and of
the roles of the local 0ICs in 1mp1ement1ng the program. The
evaluations were conducted from a monitor's perspectlve as well as
from a technlcal-ass1stance/needs-sen31ng orientation. Information
was geathered to ensure that contractual obligations and model
specifications were being met. The same information was also used
to plan workshops or other assistance.

Finally, the local school districts and other agencies also
were included in the demonstration structure. Their collaboration
was necessary for the CIPs to operate at all. .

The complexity of these arrangements made reaching decisions
about some aspects of the demonstration a quite intricate and time-
consuming procedure, A case in point was’ the series of events
leading to the final determination of the size and entry date of the
third cohort of interns.

The original demonstration plan called for each site to put 300
interns through the CIP in four cohorts. Two cohorts were to have
control groups equal in size to the treatment groups. NIE first
raised concerns ahout the sites ability to recruit enough interns
and controis in ‘ugust 1978. As the demonstration approached the
end of its first formal year-~that is, in late fall 1978--it became
clear that the sites would not be able to meet either of these
objectives. jAfter consultations with OIC/A, the local 0ICs, and the
CIPs, DOL and NIE -considered consolidating the third and. fourth
cohorts, setting the size at 90 interns and 90 control-group mem-
bers. NIE ,asked RMC to comment on the effects of such a change on
the evaluatlon s validity and reliability. RMC accepted the plan,
but suggested ‘the addition of some comparison groups of youth in
similar programs. NIE then took the plan to DOL, which added the
stipulation that these final third/fourth cohorts and their controls
had to be in place by the end of January 1979, or the site would be
terminated. NIE relayed -this message to OIC/A in early December,

~
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‘which sent it on to the CIPs via the local 0OICs. Massive recruit~
ment drives, involving alI staff members and even some interns,

began at the sites, .

.o - As the sites launched their final recruitment drives, however, -
P 0IC/A asked RMC how small the control groups could be and still
iq offer sufficient reliability. RMG responded that control groups of
45 members would be minimally adequate, and OIC/A took this number
; to NIE and DOL. After lengthy teIéphogg conferences in which NIE
i suggested control groups of 75, DOL -superseded its original direc-
ﬁ tive four days later with one requiring 90 interns and 45.controls.
i - NIE reacted very strongly to DOL's decision. In a letter to DOL
) . six days after the 90/45 directive (11 December 1978), NIE stated
- it did '"not accept, nor...agree with this directive." Further, »
L NIE said that any control-group size of less than 70 was 'unaccep-
D table to NIE since it would not allow ius to address the issue of
’ impact." Pending resolution of this issue, NIE had- not nmotified
) OIC/A of the change from 90/90. But OIC/A, RMC, and DOL had had
v ) telephone conversations in which the control groups were set at 50.
"'NIE ~also—protested--this -breach .of established communication chan- .
3 nels. The issue was f1na11y settled when, on 14 December, DOL =
‘ 1nstructed NIE to set’'the control-group size at 55. NIE sent a
AR letter to OIC/A to this effect on 19 December 1978.

By the time the final cohort and control group sizes were
~disclosed to the sites, recruiting efforts had begun to yield
numbers _of applicants approaching the target. By 31 January 1979,
each slte “had secured *at least 145 applicants, 55 of whom had been
assigned control status. The frantic and demoralized nature ‘of this
period for the sites was-testified to by virtually all staff members
in all, four .sites. This seties. of events illustrates the cumber-
someness of the decision-making apparatus in_the demonstratlon, and
its potential and real effects in terms of creating. confus1on and

ambiguity at local levels. . B

X ~

Not only did the structure of the demonstration render T2
decision-making difficult, but it also created a situation in which
four agehcies--NIE, OIC/A, the local 0ICs, and RMC camé to have
multiple roles. NIE had responsibilities for managing both the
operation and evaluation of the overall effort. 0IC/A was given the 2
roles of overseeing the demonstration, providing technical assis~ '
. tance, and administering the contracts with the local 0ICs. The
local 0ICs' roles included getting the TIPs underway and giving
asgistance &s needed, acting as fiscal agents for the CIPs, and
monitoring the CIPs as units within their local 0IC structures. RMC
had a purely evaluative role in theory, but, as the nature of ‘the
evaluation impinged on site operations, a role in program operation
devolved on RMC soon after the evaluation began. RMC was constantly
dbeing quest:oned by NIE, DOL, and the sites regarding the impact
changeés’ in enrollment quotas, admission and testing dates .and
schedules, etc. would have on the evaluation and whether the design
could be modified to accommodate such changes.
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The effects of the cumberscme institutional arrangements of the

- CIP demonstration are impossible to determine precisely. It is also

difficult to imagine how they might have been less complicated.

- However, it is clear there were major effects on sites' implementa-
tion activities. At the very least, this issue suggests that,

. regardless of how intricately different agencies become intertwined

in the conduct of a progrem like the CIP demonstration, unless there

are adequate communications involving all actors, the consequences

can be extremely negative.

.




V. DISCUSSION OF CIP IMPLEMENTATION \ i

. Over a 33 m&th period, OIC/A and the four sites brought into
operation four altkrnative high schools. Three sites -achieved full
implementation of CIP functions, In one of these, the CIP became
fully functional shortly after issues of LEA approval were settled,

- approximatelv half a year after start-up. This site maintained fu11

¢ implemertatior until the original director resigned six months
before the end of the demonstration. The program faltered briefly
as a new director was Trecruited -and installed,” and then regained

: full operation. 1In another, full implementation was achieved after

about a year and -a quarter, shortly after the second director was ¢

put in charge and after intensive on-site assistance from 0IC/A. '

In this site, the CIP remained fully functional throughout the rest

of tke demonstration. The last of the three also realized full -

3 implementation after installation.of-a second director, a year and a

i__._— .-~ -half-after the December 1977 start. The resignations of this second

director an: the instructional supervisor one month before the end

of the d--ionstration also- .caused a short retreat fron full 1mp1e-

: mentation, but by the end 6f September 1980 the site was again —

A w,Qopeznati.ona..l In the fourth replication site, the CIP got off to a

U fast start 'and displayed many characteristics of a fully functioning ..

* program by the end of the first year. However, the site was unable

. . to maintain its momentum as personnel problems, especially at the

. leadership level, emerged. This site never attained full imple- ‘

mentation.

©

v . ~_

The avowed purposes of the demonstrat1on program included -
showing that the CIP could ve imple~ented in new sites. RMC's
findings demonstrate that this was possible. The findiage also
w7 suggest that mauy ractors--especially the ccmpetence of leadership,
o the availibility of sufficient time, and t! : cooperation of lccal
) institutions--affect the feasibility and difficulty of implementa-
tion. .

& e Another purpose of the demonstrat1on-—1mp11c1t, but held by

consensus~-was to have fully functional CIPs operating in the sites —
: _-at the end of the demonstration period and beyond, established as——
e permanent institutions in the communit. 5 they serve. This purpose

- was not echieved. It is also clear that the implementation process

: did wot go forward as rapidly or smoot ly as originally plarned. A

; variety of events and issues caused delay and disruption in getting

the CIPs going and maintaining full operation. It may be helpful

‘for policy~making and knowledge development therefore to examine

some of the conditions and assumptic $ underlying the CIP demonstra-

: tion, ynd to try to explain why things did not always go as

e ’ they were expected. To this end we now focus on the frames of

’ reference~~the orientations toward implementation--of the various
prime actors 'in the demonstration, the agendas-'they held, and the
inherent difficultii s of collaboration.
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Actors' Frames of Reference

L

level and site-level actors and activities. This distinction was

made in order to describe what happened during the demonstration
- e temranr u . .

period. The same distinction is useful for analyzing what happened.

In this report,” a distinction has been drawn between national-

v

At the national level, OIC/A, NIE, and DOL initially perceived
the task of implementation as a technological issue. That is, from
~ + the national perspective, implementation was regarded as applying
the techuology of the CIP in a set of new locales. It was an
~ engineering problem consisting of gathering predetem‘ined resources,
organizing them according to a-program design, and setting them in
. motion. The possibilities that the resources might not be obtain
able in short order or that obstacles might impose themselves may
_ . have been considered in the beginning, but such considerations are
) not evident in the documents and interview data RMC has collected
and reviesed. Perhaps-it was assumed that because the OIC system -
s shares, on a' naticnal basis, commoh goals and values about its
mission, there would be no difficulty in translating a model based
. on those shared values and goals into an operating program. Alter-
natively, it may have been .assumed that the power of OIC/A as the
head of the system could ensure appropriate behaviors by the local
— 0ICs and even other agenc1es in the selected sites. Or it may have
been that a "social enginee-ing" mind-set i5 endemic. to national
3 social-action agencies and federal government bureaus. -Regardless
—— - -of this orientation's origin, the data strongly suggest that, at the n
: " national level, it was assumed that the tecﬁnology of the CIP cnuld
be created and set in operation rapidly and without major diffi-
culties by following a blueprint. Furthermore, this outlook was
reinforced by the four sites' feasibility studies, which asserted
“that. local implementation would not be problematic.

Y

e Az

As events-unfolded in the sites, however, it soon became clear
that implementation was not a §imple wmatter of applying technology
to a problem: Resources needed to implement the CIP, such as
qualified personnel, vacant' school buildings, and collaborative
school-districts, turned out not to exist or not to be 1mmed1ate1y
available. Influence with non-01C agenc1es v e permission ‘or
active support was critical was not, sufficient ‘o assure their

- immediate participation. Youth interest in the yrogrmn was lower
- than. expected, “and other federal programs and the evaiuation design.
were strong influences on the motivation of young people and their
parents to get 1nvolved In short, it soon became evident that
setting’ up the program entailzad much more than transferring a
technology from one place to another in a brisk and linear sequence.
The national-level actors' technological orientation proved to be
inadequate as a frame of reference from which to plot implementa-
; tion. There were ‘too many .assumptions in it that failed to account .
o . for the effects of time, the local contexts, and the limited or
.« delay“d availability of resources. ,This has not been an_uncommon
occurrence in federal soc1al-program planning and’ 1mp1ementation.
oy ] (See, for instance, Derthick, 1972 ,cand Pressman & Wildavsky, 1973. )
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If the rational-technological frame of reference from which
the national-level actors regarded implementation was insufficient
X in anticipating what was likely to happen in the sites, what would
have been a more appropriate way to approach the issue? A good
place to start the search for an answer would be in an analysis of
the dynamics of the loca’ contexts in which the CIPs were to be set
‘up. In each of the four cities there are a great number of agen-
cies, institutions, organizations, and so on. While power imbai-
ances exist among them, it is generally true that no single group
controls all aspects of & community's life. It is certainly true
that no community-based'organization holds enough power to guarantee
compliance to all a new program's anticipated needs by all other

%;__w‘md_, --or-implementing. it is going to have to negotiate cooperative agree-

groups. Therefore, any new program dependent on cooperation,
permission, or support from agencies other than the one sponsoring
i ... | «—-ments. Such negotiation requires both timé and incentives, R

{
t
; This 31mp1e, broad analysis suggests that 1mp1emento‘s should
know in great detail what power centers need to be 1nc1uded sHould
3 have time to establish contacts and build support for needed collab~
ol oration, and should have: incentives to attract the prospective
colldborators. In the case of the CIP, it is the educational
interests in the communlty that are most cr1t1ca1 at the outset,
but social-service agencies and employers assume-.increasing 1mpor-
- \tance as the program developss : ’
The events of the CIP demonstration illustrate that, of the
. ’ . three needs--knowledge of power centers, time, and incentives--only
one was adequately addressed by the implementation plan. Because
the CIP was fully funded by the federal government, it asked the
local school districts far no money. In fact, because. the CIP
interns would be officially enrolled in the LEAs, it allowed the
LEAs to keep their state and federal aid money for those students
without providing them with any services. To the extent the CIP
attracted youth already out of school, it even added state and
" 'federal funds to the district budget for each new enrollee. 1In
: addition, the CIP offered the public schools a chance to transfer
se unmotivated posslble dropouts into another agency's respon31b111ty
kN This worked to reduce avercrowdlng of the schools and to give the
"LEA an option for removing '"undesirable” or "problem" youths,
without fear of being accused of "pushing” them out or failing to
L serve them. Finally, of course, the CIP addressed an area of great
need that the. schools recognlze but have not resolved. These are
o powerful incentives.
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. On the other hand, the time allowed for presenting these
incentives to the public schools effectively, letting their benefits
become widely known and understood by educational power holders; and
working out the details of how this arrangement would operate in
practice was insufficient, - Inevitably in a situation like this,
there are questicns to be answered and logistics to plan in detail.

For instance, as soon as they heard about the plan to let public-
school students (potential dropouts) transfer into the CIPs,
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teachers unions naturally had concerns about whether reducing
public-school enrollments would concomitantly reduce the number of
teachers who would be employed by the LEAs. And, as we have seen,
this very issue caused major difficulties in one of the sites.
Concerns such as this took time and great effort to resolve through
multi~sided negotiatioms. Meanwhile, the CIPs languished. of

course, time affected other aspects of implementation too. Staff-.

ing, getting facilities ready, and preparing curricula are examples.
Therefore, time was in too  short supply overall and had a major
effect. "~ The point here is that, operating from a technological
orientation, the national ‘planners did not see the importance of
time across a broad spectrum of implementation issues, and therefore
stuck to the original implementation timelines even after the
initial start-up had been delayed from October to December, 1977.

Likewise, the evidence suggests that the national~level
planners/sponsors did not have enough knowledge about the nature of
educational systems to anticipate the complexity of setting up the
CIPs. UThis applies both to the process of negotiating collaborative
agreements with LEAs and to the requirements of operating an educa-
tional program. Regarding the task as an engineering problem, the
planners .felt giving the sites a blueprint to follow along with
materials, specifications, and money would enable them to set up a
very complex and fragile educational program in short order. The
local 0ICs, relying on OIC/A's evidence of CIP effectiveness and
demonstrated expertise in operating the CIP, accepted the
technological<application premise. It should be noted in connection
with this. point that, until the CIP was offered to them, the local
0ICs, as adult-training and employment-counseling/placement agen-
cies, had not had enough interaction with school districts or
genéral educational programs to suspect how difficult implementation
might be. They had no basis for quest10n1ng the approach. For
instance, the local 0IC's were requested in the feasibility, study to
obtain letters of general goodwill from school boards or adminis-
trators. This request gave the impression that obtaining such
letters would fundamentally settle the issue of collaboration. That
this was not true became clear as soon as~the CIPs began to work out
logistical details with their LEAs. . S %

lhis brief discussion illustrates the effects of the prevailing
technological frame of reference from which expectations about
implementing the CIP were formed: This orientation might best be
characterized as "Seabee thinking," after the famous '"can-do"
attitude of the 1J.S. Navy's Construction Battalions in the Second
World War. While "Seabee thinking" may have been entirely appro-
priate for building roads and harbors where blueprints were accurate
and the technology was proven, it appears to lack the sensitivity to
unpredictable events and problems that is required for planning and
implementing social programs.

2

Our analysis implicitly points to the elements of @ more
appropriate frame of reference from which to plan gocisl-program
implementation. Thorough knowledge of the types of contextual
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variables likely to be involved is required Implemen;oro should
also be well aware of the internal requ1rement- of program opera-
tion. When collaboration of other agencies is needed for a program
to succegd, those charged with implementation should be awar

iynamics of intergroup relations and should have strong skills in

gotiation., Fortunately, 0IC/A and;the local OICs have such
skills, and they got plenty oﬁiopportud;ty to use them as implemen
tation proceeded. The problem lay in not anticipating the need and
allowing time for their application- prior to program start-up.
Expectations about how quickly a pregfam can'achieve‘ﬂtability and
maturity should be moderate. Anticipating rapid and easy 1mp19men-
tation will only lead tc frustration. £1na11y, planners and
implementors should expect that adaptations w11% be necessary to
specific program characteristics——though. not to majo: ‘goals and

functions--in order to fit .the program to its context. For con-
venience of d1scuss1on, we call a freme of reference 1ncorporat1ng
thesé. characteristics '"sociocultural," - Onerating. from' a soc1o-

cultural orientation, of .course, does not mean grantinmg everyone's

\w1shes or caterlng to everydﬁ:'s agenda. Attempting to 1mp1ement

an innovativeprogram under those cond1t10ns would surely result in
either no program or an emasculated one.’ Rather, proceed1ng from a

_sociocultural orientation ‘means to 1nvest1gate thoroughly all the

different potentially interested parties' concerns and to allow time
to negotiate with those parties about the intended actions, in-
volving them in the planning process if possible.

: .

We believe that, had the national-level actors been operating
from a sociocultural frame of reference, a different get of assump-
t1ons about both the 1nterna1~development of the CIP and the pro-
gram g development of collaborat1ve relationships with other commu-
nity groups would have shaped the expxctations for implementation.
A more realistic planning framework would then have guided planning.
In turn, we feel, program development would have been smoother in
the- sites, and the CIPs would have had a much greater charce to
become stable, mature programs firmly established in their cém-
munities. . '

Aetofn,pégendas (

Another consequence of the technologicai orientation of the
national-level planners was to impose blinders of a sort on their
perspect1ve.. Unquesq%onably, all actors felt a genu;ne strong
motivation to help the targeted youth by providing an alternative,
mora appropriate avenue to high-school completion and transition to
post-secondary careers. However, each actor also had additional
priorities that affected how they saw the process of implementation.
These priorities obscured recognition and ‘consideration of some-of
the other actors' salient concerns. This situationvled to misunder~
standings.aﬁﬁut and impatience with the positions and actions of

other actors. . =~ .
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The issue of the evaluation design illustrates the differences
in agenda priorities. DOL had a "knowledge-development" goal to
meet, leading it to insist on a "tight" experimental design to
provide "hard" objective data from the demonstration. DOL also was

: . - under strong pressure from the:YEDPA timeline to get programs going
s fast so results could be obtained early. This pressure led to an
: b emphasis on "moving money" into the field quickly. The problem was

compounded by the severe understaffing of the cffice of Youth
“programs {approximately a dozen project off%;:fs and administrators
to expend roughly three-quarters of & billon dollars in three
ears). The pressure of this’ enormous programmatic responsibility
i and a Congressional mandate to éomplete YEDPA-program evaluations in
e . a short time forced OYP program officers to consider proposals and
£ monitor programs less thoroughly than they probably would havé with
2 a more reasonable staffing level. ‘With an average of 20 projects
: ¢ for each program officer, it was simply impossible for DOL to be
D methodical and vigilant and still meet the legislatively mandated
: ///) funding and research” goals.” Inadequate dnalyses of how evaluation
might affect program operation and of the practicability of imple-
. mentation’plans were inevitable consequences. There simply was not
time to think it all through thoroughly.

P

éj‘ . _In .addition to pperatipg,dndeanEDPA—based_pnessures_to_move
o quickly and to-adhere to stringent evaluation requirements, DOL had
¢ also "contracted" with NIE to administer the CIP demonstration. DOL

therefore felt it could afford to be less concerned about confirming

- the practicality of operational or implementation expectations for
itselfs - As-the -premier—educational Tésearch and development arm of

‘the federal government, it was assumed that NIE would have checked

g these issues thoroughly before endorsing OIC/A's operational ap-
proach and recommending it to DOL. ‘However, there were other items

on NIE'S agenda, too. ‘ .

-~
»

. @« v . -
. *_ . ‘Another part of the-problem was that by the time the NIE/DOL
PR interagency agreement was concluded (November 1977), more than a
' modith of the originally préjected start-up period had passed.
‘Nevertheless, "the agreement's- timelines, were not adjusted, and
OIC/A promige¢ to meet "the quotas and timeline of the evaluation
L design. NIE, on the basis of its relationship with the .0IC system
since 1973, felt no reason to doubt that it could be done. :

A major factor underlying NIE's.. acceptance ofywhat. tuvrned out
to.be unrealistic plans for the demonstration was”its desire to
expand .its work in the -area of career education. Also influehtial
in NIE's decision were (a)-the availability of a significant pdrtion

_of DOL's” YEDPA budget, which dwarfed NIE's toutal annual allocation
.Q£;dround-90 million' dollars and could greatly augment the scopé of
NiE's endéavors in this important policy area, and (b) NIE's desire
‘to. replicdte the success of a program for which it had been respop~
sible over several years. With these incentives of added money agﬁ
- participation in a critical policy arema (contingent on concluding
‘an- evaluation -conforming to DOL's criteria), and. with its philo-
sophical *grgegp(; with the concept of powerful evaluation designs,
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NIE did not raise questions about the impact of the evaluation
design on CIP implementation, or about other implementation issues.

From UIC/A's viewpoint, the evaluation design was a price that
had to be .paid in order to get the funds to demonstrate the replica-
bility of the program. This is not to say that OIC/A was totally
"negative about the evaluafion, for the value of additional demon-
strations of the CIP's effectiveness was appreciated. Fundamentally
however, OIC/A was already convinced of the program's soundness and
wanted to implement it as widely as possible. The CIP demonstration
was to be the beginning of a nationwide CIP movement. While it did
not feel add1t1onal-ev1dence was necessary, OIC/A recognized that it
certainly would not hurt. °Since the evalanation was one of the
conditions for getting support, OIC/A accepted it and made a strong
point of ensuring local-OIC cooperation in the evaluation.

The local '0ICs and CIP staffs had a very different view of
the evaluation design.  Their highest-priority agenda item was to
provide needed services to’ their communities. Operating a CIP
afforded them an opportunity to extend their services to a very
needy and underserved populat1on segment. It also affogyded a chance
to enhance their positions in their communities and in the OIC

———gystem—as—major —initiators—of ~positive social=action programs.
) “These considerations made implementing "the CIP very attractive.
Conforming to the evaluation requirements, though not a popular
issue-at any time with the local 0ICs, did not initially appear to
be, an insuperable obstacle. The size of the group in need was many
times the size of projected CIP enrollment in all tKe sites. While
having to.deny access to any youth was undesirable, it was expected - .
,to be unavoidable in any case, since the CIP was expected to attract
many more applicants than could be served. Therefore, random
assignment to the program was not a prohibitive feature, until it
.-turned out that there were far fewer applicants than had been
expected. When quotas could not be met--at least partially because
applicants lost interest when they learned they might be”assigned to
a control group or because of the time lag between applyirg and
actually enrolling-=-the local 0ICs became very distressed about the
evaluat1on. What had:seemed a relat1ve1y minor shortcoming in the
* original plan became a m#jor problem. It was hurting not only the
CIPs, but it was a.so doing serious damage to the O0ICs' reputations
among their own constituencies. .

+ These differences in perceptions of the CIP demonstration are
indicative of the different agendas, and priorities within agendas,
"of the”actors in the project, notwithstanding their common desire to.
serve youth. 5 Because of such differences, communication among
actors became difficult at times, and relationships became strained.
- 'This situation affected the whole implementation process. Moreover,
: \i:::g the ultimate result was that each set of actors came to focus on
st ‘different goals, and to lack appreciation of the pr1or1t1es and
concerns of the other actors.
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Inherent Difficulty of Joint Efforts

We Wave argued that the frame of reference from which the CIP
demonstration was planned caused a failure to appreciate fully the
complexity of implementation, and that differences among actors’
priorities led to occasional disagreements and miscommunication

among them. At this point, we would like to consider an additionmal °

factor~—the generic issue of what Pressman and ledavsky (1973)
termed '"the complexity of joint action."

¢ Joint action ig any task or process in which two or more
entities participate as partners. In the CIP demonstration, DOL,
NIE, OIC/A, the local CICs and CIPs, RMC, and other groups had to
work in great harmony to effect the desired outcomes. Doing so
required that many decisions be agreed to among all the actors. In
this discussion, we address the simple probability of an event
occurring (getting agreement to implement the CIP in a site) as a
function of the number of decisions it was necessary for various
actors to make (following the example of Pressman and Wildavsky).

The validity of this approach, of course, is open to_some
challenge, because it may be rightly pointed out that the decisions
were not independent. Once one decision was made, it would influ-~
ence the outcomes of subBequent deliberations. Thus, it is not
wholly realistic to address the question as though determining an
overall probability of succggs were a simple matter of mu1t1p1y1ng
the independent probabilitifs -of reaching each decision in isola-
tion. However, the result of this approach is illuminating, even if
it only serves to demonstrate how high the probability of success—
fully negotiationg each of a sequence of decision points must be in
order to have a reasonaple chance of attaining the ultimate goal.
To counter at least partially a challenge to the method on the basis
of its oversimplification, we have used 95% as the probability that
a favorable result would be achieved at each decision point. We
have also posited a single decision for each agency involved in each
decision, though in fact each agency decision required a number of
internal decisions by individuals within- the agency.

Qur example concerns obtaining the agreements necessary to
implement the CIP. This sequence began with OIC/A proposing the

‘idea of the CIP demonstration to NIE and ended with the CIPs working

out the logistics of recruiting and enrolling interns from feeder
high schools. The chain of decisions necessary is presented in

Table 9. )
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Table 9

S#auns,

Decisions Necessary to

StarE CIPs

\

N
f .o i Deadlines Stated ¥
: Decision Decision Deciding in 20 August 1977 :
Point # Topic Agency NIE Proposal to DOL
L Response to OIC/A general NIE
idea for CIP demonstration
and request for details., ’ .
2 Response to detailed 'idea NIE '
‘ and decision to approach DOL.
3 | Response to general idea of DOL
| CIP demonstration .under T
|\ YEDPA authority and request e
- \ for details. - — e T
4 . Response to detailed idea DOL .
. and decision .,to draw up -
: interagency agreement. ,
S - lConclusion of fofimal DOL,NIE
\\\\ ‘ﬁnteraiency agreement. T
, \ L
- 6+~ Response to formal OIC/A NIE
proposal. :
\\ .
7 cqncluaion of grant to NIE,0IC/A 1 October 1977 -
GIQ/A.
P . .
8 _‘réliminary response to - local 0OIC
JIC/A approach. (rLorc) .
9, 10 P éliminary.response to LEA; other
1C\approach. local agencies
i
11 R\qpohse to LOIC feasi- 01G/A ]
bility study. -
4 . .
12 - C nclu%ion of subcontract. OIQ[A,LOIC 1 December 1977 .
13, 14, F rmal\agrééments between LEA school | December 1977
15, 16 LOIC and .loral agencies. board;
. \ * LEA central/regional
i \ administration;

LEA teachers 'union;
LEA feeder school.
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Using 95% as a standard probability for each decision being
favorable to CIP 1mp1ementatlon, the ﬁgerall probability of success
at the end of the chain is 44% (.95 = .4401). While it can be
argued, probably with merit, that some <decisions were virtually
certain (p = .999) once preceding decisions had been made (e.g., the
probability NIE would give OIC/A a grant for the demonstraton once
NIE and DOL had concluded the Interagency Agreement), this does not
consider the time factor. Nor .does it allow for the probably much
lower probability of other decisions, such as teacher~union col-
laboration, Even if NIE's grant to OIC/A were 99.44% sure, the
incidence with which decisions are made by targeted dates in the
federal contracting system is widely considered to be low. There-
fore, a 95% probab111ty of both concluding the grant and meet1ng the
original schedule is considered more than reasonable.

This example has, it is hoped, made the point clear. Joint
action requiring many decisions by a variety of actors is inherently
difficult. There has to be an incredibly—high—average probability

—of timely, Favorable decisions to assure ultimate success.

Discussion Summary

The preceding discussion has explored the causes of the prin-
cipal differences that RMC feels existed between the actual events
of the CIP implementation and the expectations of those who planned
the -demonstration. Fundamental was the prevailing frame of refer-
ence that assumed 1mplementation was a linear, controllable,
engineering~type application of a proven technology. This orienta-~
tion did not encourage the planners to investigate or anticipate the
actual nature of the process. Differences in agenda priorities
among the several actors led to unclear communication and occasional
conflicts once the process was set in motion. F1nally, the inherent
complexity of joint action of any type was not recognized, so
adequate time was not allotted for various implementation tasks.

The success of the CIPs, although by no means complete, was
sufficient to demonstrate that the replication was not inherently
so difficult it should not have been attempted. ‘In the next sec-
tion, we suggest, from the admittedly comfortable perspective of
hindsight, an approach that would, we feel, not only have led to
smoother implementation, but also left a post-demonstration yield of
four fully functional CIPs. We recognize that the conditions under
which such an approach could have been *followed did not exist, and

| e cértainly cannot hold any of the actors responsible for the
constraints they' faced. What we wish to convey therefore, is not
a general plan of action for implementation, but a message to those
who make impossible demands on implementors.

A Retrospective Plan for CIP Implementation

Had they been operating from a sociocultural frame of refer-
ence, planners of the CIP demonstration might have begun by visual-
izing the future CIPs in fully functional operation to determine
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. what characterized their internal operations and their relationships

with other entities. From this would have followed a listing of the
various events needed to bring a program with those characteristics
into existence. Using the list so generated, criteria by which to
select the most appropriate sites would be identified. The CI®°
design itself would be analyzed by persons experienced in dissemina-
ting and implementing career-oriented, alternative educational
programs in order to determine the.kinds of orientation, initial
training, and technical-assistance likely to be required. The
necessary general steps to enhance LEA ‘acceptance of and support
for the CIP would be planned. Optimum initial program size and
staff configurations for replicating the CIP would be assessed. A
practical implementation calendar and staff- and curriculum-
development activities would be designed.. Provisions for capitai-
izirg on the lessons learned from similar earlier educational-

. dissemination efforts (e.g., the dissemination of the Experience-

Based Career Education programs) would routinely be buiit into the
CIP replication, ‘perhaps by consulting with those who were involved
in other programs. OIC/A would be briefed on the state of the art
in-educational-program diffusion and implementation.

Ay

Once basic strategxes were plotted and OIC/A was briefed about

‘important issues in educational ‘dissemination, the demonstration

would be publicized throughout the OIC system. The notification

materials would contain explxcxt details about performance expecta-

tions for  the replication Bites and qualifying criteria for inter-
ested local OICs. To allow ﬁor collectxng the necessary data about
the pool of potential interns and for gaxn1ng solid initial assur-
ances -from LEAs, local OICs would be given at least two months to
develop their proposals. Proposals from 0ICs would be required to
contain, in addition to documentation of their own capabilities,
hdrd evidence of cooperation from LEAs and estimates of the avail-
ability of potential interns. OIC/A would select the responding
0ICs with the most concrete and practical operational plans, the
most highly qualified staffs, and the richest pools of potential
app11cants, making use of the expertise and advice of NIE and DOL in
the process. . About ‘a month would be allowed for site selection
following receipt of proposdls (though the amount of time actually
necessary would be greatly influenced by the number of proposals
received).

When the adopting sites' commitments.to implement the CIP

‘técame formalized through agreements with OIC/A, the local OICs

would begin hiring staff members, leasing facilities, ordering

- materials, and working out the necessary logistical procedures with

LEAs. The CIP project directors would be hired first, and would take
the lead in making arrangements. After consulting with OIC/A to
become oriented to the program, the directors would recruit and hire
the remaining staff members, oversee any nececsary modifications to
the CIP facility, and arrange for necessary furnishings and equip-
ment. They would work with LEA personnel to coordinate curricula,
entlb11sh ground rules’ for accrediting work experiences, secure

?
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available in-kind support, and lay out student referral and recruit-
ment procedures. Xey groups and leaders in the community would be

contacted to generate interest and support for the CIP. The direc-
tors would have et 'least two months for this work. During the

'second month, the instructional and counseling supervisors and the

school coordinator would be on board. After two months, the rest of
the staff would be hired, and OIC/A would conduct initial training
sessions in the sites.

Following initial training from OIC/A, ths staff members would
start work on their various tasks. The instructional staff would
focus on merging the CIP and local curricula so both CIP and LEA
criteria could be met and LEA approval obtained. The counseling
staff would contribute to the curriculum development to assure that
all the relevant career and personal objectives were included.
Instructors would peruse instructional materials, adapting the
1earn1ng packets from OIC/A as necessary. They would also develop
course plans and prepare their classrooms. ‘

Simultaneously, the counselors and career developers would
develop working procedures for the counseling department. Career
developers would begin soliciting support and commitment from local
employers for the Hands-On component and for field trips. The
school coordinator would talk with LEA administrators, principals,
and school counselors to begir recruitment. Other agencies would
also be contacted to generate referrals of additional dropouts to
the CIP. Site Advisory Councils would be activated.

Informal local networks would be made aware of the impending
availability of the CIP. Publicity materials would be circulated
and posted in areas where the target youth congregate. The last
start-up activity would be selection of a first, small group of
interns.

The project director and the instructional and counseling
supervisors would oversee all these activities, calling on 0IC/A and
the local OIC for technical assistance and advice as necessary. So
that all of these activities could be accomplished in a rational,
well integrated manner, a full school semester would be allocated to
the start-up period. The local OIC's role would be to provide
logistical help as needed, while DOL and NIE would have minimal,

~ observational roles, perhaps giving help in the area of coordination

with other federal programs in the community. Start-up activities
would be scheduled to terminate just prior to the beginning of a
semester in the local schools. Altogether, the activities between
initial staff training and enrollment of the first cohort of interns
would be allotted approximately three months, more or less dependirig
on local factors.

Operation would begin with the entry of the first groups of
interns at the beginning of a regular school term. The CIP calendar
would continue to be coordinated with the LEA's and with the calen-

dars of -other programs aimed at the same youth, such as summer CETA -
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programs. The first cohort would be deliberately small, no more
than fifty interns, so the CIP staff could work through one cycle of
the program in relative calm, practicing their operational roles and
tasks without the pressure of full enrollment. . This would allow
thoughtful adjustment and revision of program activities and pro-
cedures during the first few months, solidifying staff members'
skills and building their cenfidence. Regular staff meetings and
in-service training would be held to facilitate communication and
cooperation among staff members, to “introduce and-reinforce specific
CIP techniques, and to continue the development of a team spirit.
Recruitment and community outreach would continue, assuring a
growing number of CIP applicants and wide awareness <f the program
in the community.

A second cohort of interns would enter about half a year after
the first, again on a schedule coordinated with the LEA calendar to
facilitate transfers from the schools and to avoid conflict with
local vacation times. Pretesting would be conducted with the second
group for outcome evaluation purposes, but other formal evaluation
activities would be held off until the third cohort of interns
entered the progrsm. By this time the program would be expected to
be stable and the staff members comfortable in their duties and well
established as a team. Research about the implementation process
would be conducted by trained participant-observers present in the
sites since the beginning. This would substantially reduce the
problems of obtaining representative data about implementation
through widely spaced short visits, )

. Throughout this time, the roles of the various agencies would
be the same as during start-up. The CIP staffs would be fully in
charge of the programs, with the local OICs giving moral and logis-
tical support and- continued access to community groups and leaders.
0IC/A would remain available for technical assistance, visiting the
sites to observe and give feedback but allowing the sites to control
operations unless major problems were evident. DOL and NIE would
remain in the background, available to assist if needed but refrain-
ing~from~intfudinghon~theusiies unless invited.. = . . —

Several characteristics stand out in this dissemination/imple-
mentation approach. Adequate time and appropriate scheduling are
granted to allow the program to mature and become stable. The local
program staff is involved ‘in the planning of operations, both to
create local ownership and to enable program modifications to fit
the context. Leadership at the local level is expected to be
outstanding to pull togethes the complex of people and activities

necessary for a smooth beginning and continued progress. Training '

and assistance from the developers is concrete and timely, and not

" go directive as to hinder local initiative or create unrealistic

expectations, The role each agency plays is conscnant with the goal
of developing a stable, exemplary program with firm roots in the new
community. While studying the early growth and evaluation of the
progfam is important, such study during the formative period 1is
structured as research by a continually present observer--rather
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than evaluation visits by outsiders--so it does not itself become a

ﬁestabilizing factc . ‘

The plan of a<ton prcposed above is based on a different set
of assumptions an! percepticns about the complexity and demands of
implementation than were operative in the beginning of the CIP
demonstration. We have termed the frame of reference a sociocul-
tural orientation, as opposed to the technological, engineering
orientetion we feel guided actual planning. We strongly believe a
sociocultural view at the outset wculd have led to a smoother
implementation process and would have yielded a greater harvest of
mature, permanently established CI?Ps at che end of the demonstration
period.

At the same time, of course, we acknowledge that the likelihood
of the CIP's 1mp1ementat1on be1ng totally trouble-free is virtually
nil, no matter what frame of reference guided planning and.implemen-
'tatxon. Given the compreliensiveness and complexity of the CIP, the
extent of collaboration necessary, the dynamics of intra- and
intergroup relationships; and other factors, it would be extremely
naive and just plain stupid to assert that the general plan proposed
above would have pregludeq all problems. Moreover, we recognize
that the demonstration's planners were faced with constraints
imposed by policy--such as the time boundaries of YEDPA--that would
have made it almost impossible to follow the schedule proposed in
our plan even if the original target dates 19 1977 had been met.

Nevertheless, we believe a plan formed from a sociocultural
orientation would have more effectively guided implementation. We
a}so .are optimistic that empirically based research findings can
influence the policies that constrain action, at least somewhat.
Therefore, ’in the final chapter we submit a short list .of recommen-
dat1ons for program implementors, planning and sponsoring agencies,
?nd pollcy makers. It is our r»lief that positive action on the
fecommendations would significai:.y enhance the environment ofand
Précedures for program implementation.

|




VI. CONCLUSIONS AND RECOMMENDATIONS |
) N N
2 . . The basic thrust of RMC's :ecommendations is to develop more
sensitivity to the realities of implementation in policy making and
proegram planning. We are far from the first to cali attention to
. the gap. between policies and planning on the one hand, and imple-
: ’ .. mentation on the other. Nor will we be the last by any means.
= Still; “our firfidings—&bsut "CIP iuplementation compel us to add our
' * Voice to those already clamoring for bridging that gap. To do so
will' require both changes, in present policies and practices and
‘ furthér research into such areas as leadership characteristics.
i ] The following recommendations are grouped into three s<ctions: £
: policy-related, planning- and--implementation-related, and research- -
> related.

e Bases for Recommendations

Befose listing the recommendations, it may be useful to reiter-
: ate briefly RMC's basic conclusions about CIP implementation. This
ik will remind readers of the context from which the recommendations -
s devolved. ‘ )

Three of the demonstration sites implemented the CIP with basic
X functional congruence to the program design. The fourth site began
< » well, but leadership problems emerged that prevented full impleme-~
A tation from being achieved. 1In two of the three successful sites, s
full implementation was nét achieved until after the initial leader- -
sth teams were replaced with more competent people. 1In the ons -
- site which attained full 1mp1ementatxon under the original director,
: his departure about six months prior to the end of the demonstration

period caused a brzef temporary deterioration of the program.

3 - Clearly, the capability of the CIPs' leaders had a major effect on
- program quality, RMC feels there was a direct relationship between
" the attainment and maintenance of fully functional operation and the 4
characteristics of project leadership. There were also a number of -
. ____other factors thst strongly affected implementation, nétably time, -
1. staff salaries, and community relations.

Implementation did not proceed according to initial expecta-
+ tions. We believe' this occurred primarily as the result of two
factors, First, the original\ plans for the demoustration were
generated from what we have termed a 'technological" frame of
reference; that is, implementatsgn. was initially conceived as a
: relatlvely‘straightforward process of\lmplant1ng a speczfxed "tech-
nology in new sites, with- too little consideration given to the
effects of those sites' local contexts. Second, the policy context
imposed a grossly unrealistic set of cqnstraints--especially in .
relation to time and evaluation-~on planners and implementors. The
technological orientation was founded on, and led to, assumptions
about implementation-that .did not serve the.process well. The
' policy context militated against the feaszbzlxty of virtually any
‘plan for 1mp1ementatzon which the demonstration's originators might

.




have designed, regardless of their frame of reference, It demanded
too much tco soon under any set of c1rcumstances. As a result of
the planners' frame of reference and the policy constraints, imple-
mentation was delayed and faced a plethora of practical problems.
t

Despite these inauspicious circumstances, the achievement of
full implementation of the CIP in three sites demonstrates that the
oIC system (and by extrapolation other CBO systems of similar
natures) is a Viable mechanism for exemplary-program diffusion.
-Indeed, the overall demonstration experience stands as a testement
to the extraordinary motivation and effort of OIC/A, the local 0ICs,
and the CIP staffg. The extent to which they succeeded in‘ in-
herently unfavorable circumstances suggests the 0IC system would be
an almost optimal dissemination vehicle in a propitious context.
Not only did the CIPs remain faithful to the goals and practices of
the design when they were fully implemented, but the experlence of
operating the CIP in new sites led to some definite program improve- -
ments, .and the strength of the CIP design and the 0IC ethos pre-
vented long-term adoption of vitiating design changes. ' i

Recommendations

“

RMC's recommendations 2re intended to improve the policy and
planning contexts for program implementation. While we do not
contend their adoption would preclude all implementation problems,
we feel it would create much more realistic expectations and
favorable circumstances for -effecting programs such as the CIP.

Recommendations for Policy

(1) Policy making should be conducted with the realities and
exigencies of program implementation fully in mind.

The gap between major policy and program formulation and actual
implementation has consistently created sequences of high expecta-
tions followed by incompletely achieved goals. This not only ‘
-results. .in -incomplete..program implementation. in specific cases_but_ .. S
also leads to public skepticism about the efficaty of social pro-
grams. Were policies and programs initiated from a perspective
informed about the requiréments of successful implementation, RMC
regards it as highly likely that there would be fewer instances of
incomplete’ or failed translation of concepts into realities. For
the good of both specific programs and the cohesion of the polity, -
policy should be made in awareness of implementation demands.

(2) While. timetables are necessary, specific demonstration
schedules should allow for the complexltles of implementa-~
tion. Congress should consider this in future authorizing

s and approprlatxons leglslat1on for social programs.
> Executives in program agencies should do the same in
planning programs, especially innovative programs.
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programs whose cooperation is required for implementation.

The implementation’ of the CIP reinforced previous research
findings that. programs being tested or disseminated usually need
considerable time to become fully operatijnal. An expéctation of
immediate implementation is unrealistic. If sufficient time is not
allowed for early planning and preparation prior to implementation
or for the program to mature prior to evaluation, implementation
suffers and manifestations of developmental stages run the risk of
being interpreted as failures to establish anticipated program
features and/or outcomes. Practices which are potentially very

.effective may thus be cut off prematurely. There is much diverwity

of opinion in the social-science literature about precisely how much
time is "enough," and such factors as a program's complexity and a
local settings's receptivity play a major role. The. CIP demonstra-
tion and other studies RMC and others have conducted, however, l:ad
us to suggest as a rule of thumb that three to six months of pre-
opevation planning and preparation followed by one '"program cycle"
of operation (such as a school semester in the case of an educa-
tional program) constitute the minimal time within which full
implementation can be expected. Moreover, there must be careful
coordination with the operating calendars of extant institutions and

<«

(3) Involvement of community-based organizations in the
delivery of. programs to assist “disadvantaged young pecple
should be continued.

The effectivencss of  the OIC system iun the CIP demonstration
provides evidence that community-based organizations, because of
theix pervasive ethos, their commitment to serve disadvantaged
people, their demornistrated c¢kills in program operations, and their
relative adtonomy, have strong potential for diffusing youth pro-
grams. Though the OIC system did not enjoy a complete or fair
chance to démonstrate its full capability for disseminating the CIP,

< the events of the CIP demonstration--especially the success of

specific OIC/A interventions-~strongly indicate that the OIC system,

and probably other CBOs as well, are potent vehicles for transfer-

ring_successful social innovations to new users. 1 -
’ i

(4) Congress and executive-branch policy makers need to

clarify expectations for transition of experimental and

demonstration programs from federal to other support,

Present policies are unclear as to whether successful demon-
strations are expected to survive by attracting local-community
funding or whether demonstrations that show success will thereby
continte to receive federal support. Programs aimed at meeting a
multiplicity of needn of dlsadvantaged youth are expensive by
nature. Despite the-benefits of these programs, it is doubtful that
local copmunities- would be able to assume total funding responsi-
bility. On the other hand, the absence of a firm policy regarding
the status of an innovative program after its d-monstration phase
raises anxieties among program personne., thereby detracting from
operations. The lack of clear policy in this area also causes
potential users to hesitate,or refrain from adoption.

-
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: Recommendations for Planning and Implementation

(1) Planning and implementation should proceed from a frame
of reference that rzcognizes and accounts for the com-
plexity of the implementation process and its dependence

; on contextual factors,

, “Assumptions, implicit in the CIP demonstration's planning,

0 that implementation was a linear, technological process and that the

Do implementing agencies could control events unilaterally resulted in ~

: dg}ays and frustrations, What we have called a sociocultural

; or1entat1on, with its more complex and inclusive assumptions, would ~

: & be a more reallst1c starting point for planning such a socL(l

S intervention, s

: - (2) The dissemination of innovative programs should” be placed
s S under the management or ‘tutelage of personnél experienced

. and knowledgeable ‘in dissemination and 1mp1ementat10n.
: This applies both to personnel "in ederal agencies in
charge of administering the d1ssem1vat1on process and to
personnel within the organizati ns carrying out the actual

[ TRy

implementation. . ' '/
: . The facile assumption tha 8uccessful program developers will
i; . be, ipso facto, proficient p gram disseminators is not supported by .
i experience. Developing thé CIP in Philadelphia did not necessarily
% ) enable 0IC/A to becz:?/eiizrt in the different demands of dissemina-
: ting it: to oth mmunities. Dissemination is qualitatively
' different fro‘{de/glopment and entails a correspond1ngly\d¢fferent
‘repertoire cf- owledge and skills, .

L
Whenever possible, roles with potential for confusion or
conflicts of interest, such as managing both program
implementation and program evaluation, should be assigned
to different agencies oridifferent units of a 'single .
agency. . i

Experience—gained—during -the--CIP-study ‘showed--that--the assign-

ment of multiple, pofentially conflicting roles to a single agency ¢
can -affect implementation adversely, In addition, the pract1ce :
could threaten the cred1b111ty of ‘evaluations, no matter how im-
partially. they are,a in fact; conducted. As a broad guide, RMC
suggests thgt when multiple roles are cohtemplated for a group,‘the

roles be andlyzed for potential conflicts of interest.

. (&) Innovative or demonstration’ programs that are dependent
on ‘suppory from local agencies should involve those
agencies ip planring and start-up. :

» w3 >
- . P v f




z

Commun1cat1on begun during the operation stage was too late to
allow LEAs to develop understand1ng and acceptance of the demands
< the CIP would 'put on the school system. Furthermore, demonstration
R schedules should be coordinated with LEA schedules. 1In the case of
i ) the CIP demonstration, a number of problems with the LEAs might have
’ been more quickly resolved if LEA staff members had participated -9
' . mbre closely with the local 0ICs in the various planning activities .
5 instead of simply being confronted with a number of requests for \
.. permission and ass1stance.

-

(5) The allocation of important .program resources, such as !

}2 salaries, should be comparable to that in comparable , & ‘
I ’ organizations. . ~

:;:‘ ' M) ti" ¥ ' ! % %

: . . Personnel in an alternative educat1on51 program .s8hould -be paid

. comparably- to- their counterparts in thn regular, school , system.
o Failure to follow this practice produced difficulties for the CIPs
in both obta1n1ng and reta1n1ng qua11f1ed personnel

(6) When multiple units within an agency are in positions to
. affect’ the implementation of a program, serious attempts
should be made to coordinate actions‘ﬁmong these units;

\

Fopt e AR

Two of the CIP demonstrati®n sites had massive competition for

2 . recruits from other federal youth programss. Coordination:among the )
various DOL units might ‘have enabled more appfcpr1ate planning.
@

+ 7

n Dec1sxon~mak1ng processes and commun1cat1on channels among
* the vatlous‘agenc1es managlng or mon1tor1ng 1mp1ementat10n
should be determined prior to the demonstration of a given °
_program, to the extent possible, .’ Procedure§ for quick
résponses to immediate needs should be developed before
such needs arise,

R A D
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In the case ofdthe CIP, confusion arose as declsroqs_had to be
made and communicated to the sites regarding changes in cohort entry '

.\ﬂates, testing procedures, numbers o required interns, and size of .
control groups. __This confus;onygenersted delays, frustration, and * L -

erogion of trust among various acfors. -

.

RecomnendatiOns gor.Research . . 5

. (1) Further research needs, to be conducted to develop greater
& ' .undergsianding of the. appeal -of programs like  the CIP to
B disadvantaged, often alienated, young people. _ :
7 N ' - ’ . : :
L cLT Only & small proportion of the documented pool ‘of underemployed
: i and undereducated youth applied to the CIPs. Under present condi-
I tions, estimates of .probable enrollment tend to exceed actual youth .
interest ‘and ‘participation. Though incomplete, data ‘from this study P
suggest ‘that about one of five “potential“ dropouts and one of ten
» "actual” dropouts became: interested in joining an academic program,

even. though it had a career’ orientation and could accelerate ) e -
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ig: . graduatxon. Further, entrance requirements such as possessing a

ﬁﬁ minimum number of, credits toward -graduation and reading on at least

: A fxfth-grade level reduced--in some cases substantially--the pool of
potential interns. N

gg? : (2) More creative, less restrictive evaluation approaches need:
’ to be developed, validated, and applied to programs like
the CIP. . .

o ' Evaluations thh experimental ‘designs, particularly those with
3 randomly selected treatment and control groups, are often 1ncompat~
o8 ible with the implementation of social-service programs. Even in
' programs of a demonstration nature, the creation of control groups
may be detrimental to the avowed purpose of the innovation, to .the
attitudes of youths assigned to serve as controls, and to the
evaluation itself. The possibility of being assigned to a control
group was ‘a disincentjve to many potential interns, and so made
recruitment more difficult. The control-group design created unéasy
feelings among the 0ICs, LEA representatives, and members of the
community. Further, the design produced.a "negative treatment" for
many of the youth in the control groups. These problems, of course,
would have been greatly reduced had the program been oversubscribed.
It was the fact that vecancies existed in the program while appli-~
cants were being assigned to control groups that was primarily to
blame for the strony negative reactxona.

Emphasxs on a minimum number of students in a program, or
especxally in a control group, is based on the assumption that data
have meaning only if analyzed according to established conventions.
Innovative approaches should be encouraged--particularly, if they
" show promise of minimizing the conflict between the socxal-servxce
and research objectives of demonstration programs. Norm-teferenced
and comparison-grovp approaches show particular promise for re-
solving this dilemma, ’ .

(3) Knowledge about the dynamics of the planning nd implemen-

tation of an innovation needs.to be increase Studies of

d program dissemination and 1mp1ementat10n should 'be de-
signed so these stages are properly observed and not
analyzed only retroapectxvely .

Important events in the early stages of implenpentation,.such as
the ifteraction among the local OICs, the CIP staffs, and the LEAs,
could not ‘be ohserved directly because an evaluator had not yet been
selected‘ Original date on these periods would/ have made analysis
of the dxsaemxnat1on/1mpf§hentatxon process\mord complete. Research
-compor.ents would be relatively easy to buxld into demonstration
programs. - )

. (6) More needs to be known regardng alternative ways to
promote local adoption of innovative programs supported by
extensive external funding durxng development and demon-
stration.
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.Programs funded by .YEDPA operated almost exclusively with
federal monies.. Even programs that show great promise, such as the
CIP, cannot be expected to be totally subsidized by local budgets.
It is, then, necessary to explore alternative funding formulae to
encourage local adoption of these programs.

(5) Knowledge about the characteristics of program leadership
and other factors affecting implementation needs to be
augmented.

A large number of factors influenced the course of CIP imple-
mentation. Research that would illuminate more distinctly the
effects of these factors, individually and in conjunction, would be
of major benefit for future policy and program planning. While the
CIP demonstration clearly showed that program leadership, time and
timing, and other factors had major impacts, the complexity of the
study. did not enable discrete examination of each variable inde-
pendent from others.
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