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sarily concerned with decisions.

The demand that:government be a "government, of laws and -
. R )

not of men" is legalistic nonsense if taken literally.

Government is necessarily in'the hands of men.

It is neces-
& .

It is necessarily. "political."

It deals with matters in which assertion stands against asser-

4

interest against interest, creed against breed44with no °

A

infallible or automatic criterion which is best.

no greater mlstake than the attempt to take the pOlltlcs out

tion,

There is

" of government. .If it is done by making a,civil service

bureaucracy omnlpotent and by entrusting polltlcal déf;sions to -.

the expert selected by*the menlt system of competltlve exami-

-
*

natlons,»lt leads not only to the government of the least f1t

but stralght to the tyranny of the .printed form. And thege-is

'nothlng more despotlc than bureaucratlc rules made- absolute.

. r

- : . «

Peter F. Drucker

. . B . , The Futureé-of “Industrial Man
“ ©(1942) |
) -
- \ i4
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. the" extent to whlch the federal mandate and the

system. ' . .

S

INTRODUCTION . =

-
-

“The outgrowth of this work comes from several ‘years exper1ence
in the admlnlstratlon of the Comprehen51ve Employment and Training

Act (CETA) fraom 1974 until 1978, The\experlences of administering

r

" the state agency programs under CEﬂ? 1nd1cated a great d1vergence

between the.ideal and the real: While thlS federal .manpower
program was presented as a comprehenS1ve appropch to the manpower,

educatlon and ‘training needs of Eﬁ/’natlon through a decentrallzed
system of state and local program admrnlstratlon, the rea11ty was
th:t much of the d1v151on, overlap and duplication experienced

1n ea;aler manpower programs continued under CETA. lhese

- ' 3

: experlences were the lack of significant transactlons between the

employment service and lgcal traiging agenc1es, the circuitous

route that dec151on making at the Jlocal leveI had to travel through

n hlerarchles of d1ffer1ng state levels and federal level agenc1es,

[}

and, the spllt responsibilities between levels (M1rengoff 1978, p. lgB)‘

A e p:n O F A s

In many respects the CETA program 1tself became an exten51on of..

local mlsunderstandlngs or lack of understandx\g, altered only in

eglslatlon identified

é

as-an ob3ect1ve the comprehensiveness of a nation-wide' manpower

+
“a

A 1976 report from the Natlonal League of C1t1es/U S. onference

-~

of Mayors found that the relatlonshlps between CETA prlme sponsors

_and vocatlonal education Jad 1mproved but that d1fferences in

[}

philosophy, matters of turf protectlon, and controver51es over:

-

the use:.of funds remained signifiecant problems (Autry.and
Dement, 1977, p. 81)., This eXperience indicates that after peneral '

years under CETAv~mostvof«themfundamentalwpreblems*of relating SN
-~ . 4 " -

- N :‘
- Wae e S
* b 8
N . -
. .
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pProgram objectives and.administrative structures continue. The.
- \
. problems which I faced in’'trying to relate state agency'functions

with local government reSpons1b111ty and authorlty, and the . -
v \ ' : ’
dlverslty of state agency respons1b111t1es spread among many

f
J

state agencies, led me to question the federal mandate as an

+

ldeal and the 1mplementatlon of manpower programs slnce the
Ve 3

early '60s as a reallty I
- In addition, a year 1n Washington D.C., worklng in thel ' ,

Department of Health Educatlon and Welfare, afforded me the

-

opportunlty of viewing the natlonal pollcy-maklng conteﬁt,at
closewrangewl The experiences there indicated to me the extreme
difficulty of grasping local concerns and local needs through .
national program lmplementation. The d&versity of HEW's 130

agencies, as one federxl department alone,:and the difficulty
L

of communlcatlng between agenc1es or of coordlnatlng the activities

and objectlves of the various agenc1es, h1gh11ghted the problems
\
of a. federal government approach as the main or -sale approach

to coordlnatlonvof natlon-w1de program efforts. It still was ~

" eVident that to ‘achieve. a certaln degree of wholeness or p
. . . ) b .
integration, a national petspective was necgssary, - However,

after my year in Washington it became evenh more evident that the
» .

strength of local government support and authorlty for runnlng

employment and training programs ‘was a necessary element 1n achlev1ng

.. a natlon~w1de ~employment and tra1n1ng~effort J % . -
In facing these realities, and in trying to make some sense'h

.out of the confus;on, overlap and lack of a coorainated perspective..
between state,'local and national'levels Bg government and betmeen

s . ) - “ - ' . L& ) . '

.
. .- N .
. N
3 . . . -
e - . . N .
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“agencies involved at each of those levels, 'I turmed to various

-~

~
-

o~

' . . )
analys{s and studies in an attempt to illuminate\ah approach to ~ -

more efficient and‘effective'program delivery and utilization ‘of

. *

funds. The opportunity to step back from the context and'to

rely upon those analysts who haveilooked at varlous aspects of the

problg%, both from the manpower perspectlve and from educatlon S

7/
& *

perspectlve, and addltlonally from the perspectlve of governmental

¥

relatlon§ provrded a resource document in the form of the follow1ng

work Whlle it does not stand among the works of pollcy anale1s

e
as an attempt to: propose pollcy options, 1t nonetheleSs, prov1des

-

a general mapping of the terrain that I believe i's important in
L3 ’ .
understanding the institutlonal dynamics faced both by vocational
|- 3 . c N
*  education and manpower policy analysts inntheir attempt to relate .

their own policy area,to other pollcy areas and the determlnants
of coordination at the pollcy level. In this respect, I raise
gquestions and issues found in the'literature as they relate to the

'1ssues whlch appear 1mportant and are oftentimes overlooked in

much of the llterature, spec1f1cally deallng with vocatlonal education

v

[

. and manpower collaboratlon It is-for this reaspn,that I have

-

brought ‘organi zational analyses and interoréanizational theory to

LN

bear og the manpower and vocatlonal educatlon context The fact

] that this work \s-a prelude . to a more systematlc pollcy ana1y51s,

may' be reflected in the definition of policy analysis which explains
. \ ~ . L4

- - - .-‘ - -‘ * ' .
1 - . . - .
r AN

I.-

‘it. . - ,

’ Policy analysis can be ‘defined as the - ,

. ) systematic investigatioh of alternative policy .

. options and the assembly and integration of the -
) evidence for and agagpnst each option. It involves '

- . a probiem-solving approach, the collecthg,and

) . interpretation of information, and some attempt

. to predict the consequences of alternative courses

o of actlon (Ukeles, 1977, p. 223).

\ v

10

.
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In this respect, I do'not raise alternatlveapollcy optlons

and assemble and 1ntegrate ev;dence for and agalnst each optlon.

.The aim is t':o prov1de a focus on a direction that‘!solicy analysis ’ S

should be taking ‘and various eléments that should be considered.

Ed

\Ehe use of existing policy analyses, studies and rejearch findings

Brovides what. I believe is evidence for my position. In an’

» ' .
attempt to provide direction for those who would do further study,
using the value of this approach, I have provided numerous citations

to the sources of the ideas woven throughout the work. An extensive

use of references has been provided to assist further analysis of
spec1f1c areas. Quotation sources provided after direct quotatlons

may be followed by other c1tatlons. The first citation 1s the

. Al ‘\ .
original source; folloW1ng‘c1tatlons refer to collaborative or

additional sources. Throughout the work, various ideas are also
: . ' - ~ -

"identified by sources, either as the original source or as a

. .

collaborative or_oorollafive source. ° This format followed is to

t .

provide ﬁhemgeader with an opportunity to go to the original source

4

or to a source which would prov1de additional 1n51ght intd the

-

point being made. R .

In my experience at the state level, in the administration of

.
) .
.
' '
'VI'
. Il
s
‘1l,

manpower programs, one of my major responsibilities and interests

was the coordination of various agencies and personnel involved
in delivery of manpéwer serVices.. As indicated earller, often*
e

times such agenc1es were elther totally unaware of the ex;stence
“and act1v1t1es of agencies hav1hg 51m11ar onjectives or addressed * ‘-

themselves to the same’ target population. -In this respect, one

-

Aof the necessary objectives, as I perceived it, was to bring

e
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manpower is the closest and at the same time has been the most

- and most valuable economic resource in this country conSists of

-our‘Citizens, particularly well-trained, intelligent humans who

together the various actors and agencies in order to underétand

their fhnqtions and roles in coordinating services to clients.

\ » ) . \

This involved many agencies at‘both the state and local levels.
In this capacity, the’ state manpower agency worked w1th labor

unions, the employment serv1ce, welfare agencies and many others. .

M ¢ v

One of the most important relationships, and one of the most
, **
critical agenc1es requiring attention from the manpower agency, .

3

wastvocational4education. Perhaps more than any of the other ,

E

agencies, thqgrelationship“between vocational education and

)
.

, N ,’ BN -\‘ e
neglected. Though rivalries have existed between the emergdi

newly created manpower agency and other state and local agenc1es

the vocational education and manpower agencies oftentimes have

had little to-do with each other. _
: . B .
I might indicate that in my use of manpower throughout this

}

work I am in agreement with Professor Carolyn S. Bell '(Bell,

1976, p.11): " I find 1t difficult.to use employment .and training- .

" \

4

er another term to adequately express the concept of this policy -

area. Manpower,‘where it might be 4omewhat limiting, i's the

v, . T . - ’ N . N . -

older term dnd has some facility. !Given this viewpoint, we shoulad
t . - ¢ ) -

be ‘talking about human resources and realizing that our greatest

-

LS

are able and willing to works. We need to'thinh, as Professor Bell
points out, of employment and training as an investment in human -

-

capital and as a way of developing potential talent so that

vy

manpower can be a word Wthh encompasses this factor, but which

4

\>
may not in most instances convey this meaning.
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e _'\\\*\\i\In analyzing the relationshipiof manpower programs'to i
vocatlonal educatlon programs, it 1s poss1ble to/look at the &ﬂﬁn

- : s;tuatlon from a varlety of perspectlves. ‘ .
° Any review of the present manpower
. " organization must be concerned with four
distinct areas: (1) the laws which set the .
stage for all manpower policy programs; o
. oo - (2) the systems for plannlng and’ resource. .
. . aliocatlon, (3) the operational machlnery or
. dellvery systems; and (4) the federal Ve
admlnlstratlve structure ' through whlch the
- "public responsibility must be effectively . ~
, . and eff1c1ently discharged (Ruttenberg, 1970, P. 9).

.
-

My interest in the relationship between vocational education and .
* 0 '-9‘
manpower pollcy has focused pr1mar11y on the last two items,

s 1

‘ the interest in the operational ‘machinery of each system and the

- federal administrative'structure through which public policy is.

>

A
LS

W N dfscharged as it effects'program implementation.

' P . In this regard,,the “identification of problems which I found

.o to be most important to pollcy harmonlzatlon efforts centeredton

i ~

{ a few 1ssues. Flrsta it was obvious the mandates, missions and
LV 9 NG

; objectlves, both wlthln and between manpower and vocational educatron
- i leglslatlon have been confused and—1nadeguately understood. The
lo’fundlng to local governments and to disadvantaged groups has"
focused on d1fferent areas and d1fferent objectlves. These have

L4 B ¢

not always been clearly 1dent1f1ed nor have the means to achleve .

. : \§hem been well-specified. ‘fThe relatlonshlps between them have not

pa

S

. always been clearly understood'or adeqpately dlscussed. It has

PO [ vooN

been, as George. Brindon has pointed out, - the proliferation ofE‘:

T pieces of legislation to solve indfvidually identified problems,
. “with llttle or no thought to 1nteract10n or coordlnatlon of alb

the programs, Wthh has characterlzed the development“of manpower -

* 4 1

- - <y . ‘., -

a
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'was necessary (Lee anduSarton, l972,'pp.;9l0—9l3). These areds

" which occurs as a major problem; the noticeable lack of,

13

0
“.

leglsla ion and dellvery systems (Brandon, 1979, p. 8) Thfs is

in terms of ‘the relationship between manpower and other -

)

policy and program dellvery areas. \‘

‘ - »

A second problem was the result1ng overlap and ‘dupli¢ation ¢

from such confu51on and amblgulty. The lack of coordination of

]

%ollc1es, programs objectlves, mandates, leglslatlons, 1nst1tutlons

.
-

and organizations prollferated with the‘multlpllclty of types of.
- - i - \ . -
programs,‘ authorizations and funding structures. This situation,

A

of course, is not new. It .has been characteri%tic of vocationalx(

»

education and most recently of manpower programs, although vocational

- @ducation, hav1ng a much longer leg1slat1ve h1story from the'

* - .

federal level, has spent considerably more t1me analyzzng the problem.

£4

" A Project Baseline assessment of the MDTA program,. the predecessor

of CETA, hrghllghted the high prlorlty areas where improvement

included the costly duplication of effort, the fact that

coordination and cooperation did exist and were working well in
’ ‘. [} ' , ' ~
some states but needed to be expanded, "duplication of resources

I \ -

coordination in welfare provisions, the problems of trainees
.

drlftlng from one training program to another and becomlng entrapped

v

in rec1d1v1sm, and f1nally, the fact that oftentlmes federal

-

-

funds were m1sd1rected to cllents or geographlc aréqs. This -

assessment of MDTA has been echoed 1n assessments of the recent

' manpower programs under CETA. - There have been some successes; ‘

4

there have been some not1ceable attempts at coordination; there

have been meanlngful experlences provided to tra1nees who go on ‘

¢

to successful job and. profess1onal enr1chment opportunltles.

>
"

-

T
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But the overwhelming ev1dence, both statistical and anecdotal,

od

has been .that the. lack of coordination of program planningv of ‘

'

‘ policy development of legislation ‘and of implementation has led

hd L}

\
)
.

to confusion and ambigu1ty on the part of partic1pants, program

’ L]

>

\ administrators and policy analysts. . *

v

s . The third iséﬁ%- which is only briefly addressed in the
follow1ng work but which has added to the confusions and
ambiguity, is the fact .that techhological demographic and policy

harmonization issues also impinge upon manpower and vocational

'education seperately and in thefr attempts to collaborate. The

3 '

~ changing work force, in ig¢s character and dynamics, and the changing

technological impacts ‘upon the .work force and the world of work,

3

also proVide a context in which updating and changing the approaches
to vocatiOnal education and manpower becomes important wiile
. these might be secondary issues for some analysts or primary
. for others, my concern, however is to indicate a perspectlve

v }

for the c0nsideration of the organizational and institutional

-

. . » . .
- R . . B
. > 3 . - .

7

12 , issues related to harmonizing both vocational education, including
their political character, in developing a nation-wide policy
1'that 1ncludes the objectives and the mandates of each and harmonizes.

[N

them effectively

-

-

&

Recognizing that vocational education and manpower shoqlﬁ’ '

)

collaborate more effectively requires attention toq several factors

affectihg their individual perspectives and the means‘by which ’

~

-

collaboration‘can be achieved. The- first factor is the

historical, political and institutional differences that have

-

~
.
&
S

) eXisted'and continue to ex1st between manpower and vocationai '

education policies and programs.' For example, the creation of.

Lo
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the CETA program is basically a response to a national’ perception

.

that exrsting policies and institqtfonal structures had failed

. » - (3 - - ! 4 . (3 -
to achieve specific objectives. This was seén in‘the presidential

. message to Congress  in 1972,'which justified manéower reform.

l. The present categorial grants-in-aid. system )

" .was not working and the natlon needed a new manpower
delivery system. - .

e
[}

2. The optimum solution to the manpower problem was the
transfer 'of basic authority and responsibility for
:program plapning and dellvery to state and local
governments.‘
3. Decentralization of manpower program decision-mhking
-~ \to state and local elected .officials would ovide
increased opportunities for citizens to part1c1pate
in thelr government., o

-

x

4. State and logal governments were closer to the manpower
problem, sensitive to the individual needs of their .
constituents; and in the best positien te design the
most efficient and appropriate program responses
_ (McpPherson, 1976, p. 206).

‘These Jjustifications are based on assumption as to the historical

outcomes of manpower programs. They also assume  based on assumptions

of the outcomes of vocational education programs going back to -

1917 and prior. Whether these assumptions are correct or

-

incorrect, they have ihfluenEed the development of the existing

relationship between vocational education and manpower and

affect the possibility for policy interrelationsnibs and
; o
harmonization. ‘ . . o
. '] -
A second factor is the need for an understanding of the

1nst1tutlonal dynamles of 1nterorganlzatlonal cooperation. On

the more general 1eve1, to understand vocatlonal education and -

manpower programs' historical past of 1nterrelatlonsh1p and

|

N ’ (3 (3 < - (3 (3
“the present situation, we must consider organizational factors and
. J . I -




1determ1n1ng collaboratlon because research has not been ‘directed-

- - . [ 3

-,

context in whlch they relate or. fa11 to relate, As the National .

' -

.-

J.ook at them’ 1n terms~of thelr 1nterna1 dynamlcs and the . . .

Cémmission for. Manpower- Policgy has stated, _
. ~ B -
This 1nterdependence of governmental

policies and the effects on employment and
manpower is not fully appreciated, and ‘in-.

o adequate methodology and machlnery exists for ,

" the assessment of the manpower impact of, .o

governmental p011c1es in general and the,

consideration of mutually supportlve optlons

(NCMP, 1976, ‘p.18).

’

~

A

“*The Comm1ss1on ra1ses the 1ssue of determlnlng the o q’\
'approprlate reach of manpower policy, a quesélon that involves
- dhswering the issue of values. It also ;nvolves vooational

education occupatlonal Preparation and 1ts relatlonshlp not only Lo

t0 manpower programs but to the general Ppolicy area of educatlon

itself. It is a matter of‘empha31sk both in establlshlng objectlves
« t
and means and is a matter of determ1n1ng the 'hest or most optlmumo

-
'modes for coord1nat1ng the actlvrtles of 'sométimes disparate and
oftentimes conflicting 1nst1tutlona1 domains. i ;

A thlrd factor i the appllcatlon of research to those factors
™

as they affect varlous governmental levels and the plurality. of

actors involved in determlnlngPpollcy.and in devising programmatig

“

- . . X
-
.
.
‘ y . o
J ¥

mechanisms for implementation:, Th1s is an important: feature in

‘to the area of the functional dynamlcs of vocatlonal educatlon

and manpower programs as they ex1s§ in’ the governmental context. l‘

The present federal system is such that the varlous levels of
it

government often remaln rivals. ahd to a: great extent 1ndependenv-

-. 4 "

Thls 1s not to say necessarlly, that the’ .
federal system is ojsolete, Many of "

centers of problem 1dent1f1cat1qn and policy makz.ng. . ) » l
the geographic, econdmic, 'political, and '




I . ideological reasons that made it seem a
o valid scheme in an earlier age still
T : pertain. But the point is that the barriers
‘ - remain.to impede accommodation.  We do’ not
: ' © _ get the kinds of.action we ‘come to want:
R o ' .integrated, unified, coordinated, innovative,
L - these are the symbols of desire. They elude
l - LY us’ because our problems are generated by
- - e X relatively autonomous social forces and -
Tl " - because our therapeutic techniques labor
' : S under. the heavy-hand of political tradition.
DU And both. techniques and problems search - °*
; L vainly for well-defined arenas of eésponsibility -
' *(Gréer .and Minar, 1967, p. 158). : N = .o
' )
~ It is just tRis level of dynamics that is required to understand

more oompletely the redsons for the present relationships between_,
-

' “

vocational education and manpower programs\aN\Both the national

PR
. ’

.and local levels. e lgmiivi/i ¢

F . A fourth.area of concern is the determination of the extent

//. ”” .

to which a natiqn~WLae polioy can be developed to define realistically
and meaningfully collaborative areas, goals and stragegies with
A "/’

respect to education and,manpower‘policmes and programs. The

extent to which each has/its own'mandates and the extent to which

‘/', L

possibilities of collaboratiqn’} But until these are understood
,,f / f(/‘/' Lt
more’ fullyq 3rasping the extent to which a nation-Wide or a

- . A

- national’ polioy*can achieve the goals established for it remains

.

elusiye.x Each policy area faces issues of harmonization and

_ . autonomy with respect to a}l other areas.

°

" I,have chosen to deal with vacational education and manpower, .

: using'CETA as the current approach to manpower programs, -and

’
”

. thus, using the federal government program initiatives as a

. tébuch point. . And it is the aim of harmonizing these policy

. I
.

' \each has deve’loped/’its own me/chanisms limits and enhances St

>
areas, and determining the Hegree to which their autonomy inhibits S

B ; ~
_l' .or contributes to the poss1bility of harmonization, that has L

o
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prompted this analysis. In using the term harmonization of
% RN

pollcy, I reger to Hugh Ecl%ks characterlzatlon. ' - .

.

.
-

Harmonization refers to the fact that » .
‘policy develgpment is having to 'become ever ¢ .
. more attentive to issues of interdependence\and '

- " reconc1llatlon, both among public programs 2 i
between public and pyivate sectors. To put it .
another way, partitions which were previously
assumed to seperate policy areas. are more often ’
be1ng called ipto questlon. Hard experience, not » ..
abstract analysis is gqgerdting this new

. : awareness. Jfhe interplay of what were .

- once thoughti'to be erogenous factors for a
. given progrgm is increasingly seen as integral
: \ to its very\substance. This gradwal disintegration

o Co of social poMicy boundaries is another instance of the

familiar tendency for elements of complex systems
. ‘to become both more specialized and more

interdependent (Eclo, 1975, p. 404)(

~——
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It is just th1s reference to hard experlence which led me to

X

consider the ssues of harmonization and autonomy as they affect

4

vocational educition and manpower policy development and the

implementation of program service deliyery. What I have sought

3

to indicate for vocational education and its relationship to

manpower as another policy area, each must.do, from its perspective, *:

with respect to other policy areés. y

— s b .

I‘havé also tried. to consider the'présent manpower context
in which collaboration with vocational education may take place, ”

The context includes the aspects of the changing work place and the
. F Y -

work force. As mentioned earller, the technolog1¢al and demograph1c

< +

factors that change the' world 1n wh1ch vocatlonal educatlon and

~

manpower operates, also changes the means by which they can relate
t Iy -

to each other and those issues over which they may find commonality,

and disagreement. A cehtral factor in this regard is the character-
of the Amerlcan polltlcal and social system as it shapes publlc

pollcy. In a pluralistic soc1ety, there is no unltary definition

’

~
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\b
of the public inte¥sst (Ukeles, 1977, p. 227). " In such a
:sltuatlon, vylng vo&ces for the deflnltlon of publlc pollcy

have establlshed a vannety of patterns of itteraction, but

nonetheless face the prospect of changing relatlonshIps. An

o

example of th1s 1S that the federal government 1tse1f has been

[N

a ‘source for(fragmentatlon in policy- (Schnelder and SW1nton,

1979, p. 15). 'In attemptlng to develop programs ‘to meet social

needs, - the Congress' and the admlnlstratlon of the°federal ' o

w

’
.

4

- me =
[t R
*

)

A

”

government, have proLlferated =1 varlety of programs seek;ng to~

-

achleve 1nd1v1dua1 and oftentimes collectlve almsgand objectives.

The conteiporary 1ntergovernmenta1 problem
dates to the mid-1960s when thé:Great Society
‘spawned hundreds of new assistance programs, ,
reach earmarked\to a partlcular social :

among functlohal cohorts at federal, state, and
" local levels.{ Much of the 1ntergovernmenta1

fragmentation was unplanned, more ‘a product of

, - the fabrication. of hyndreds of new assistance

) s programs than of any special effort to tear
apart state and\local governments. So many new
- programs were established in so short a period ;
of time and so little attentxgn was given to_the
processes of admlnistratlve management that

. prollferatlon begot: fragmentatlon.

\\‘

J

Pl

S ° But sbme of it wal 1ntg;ded, for the
to architects of the Great Society’ were inthe
business of redlstrlhutlng governmental
" power. ‘There were funétlonal, political,
Y and, geographlc-pressures for fragmentation,
and each took its toll on the hapless
beneficiaries of federal ;largess. The
. “functional motives were’ the most pervaslve g
-~ and powerful "(schick, 197%« p. 717).

.

-

In addition to the planned redlstrlbutlon of polltlcal and
: Vr
goVernmental power, another motlve of the programs of the. 1960's
’ -~ \'\ v
" was to take power, from city. halls and sta e houses and d1str1bute

<
vy -
it
PN

‘ it to thos’e groups who had been preva.ously "d:.sadvantaged by .

-

government programs. ‘These attempts to achieve some very

- ‘% . 3
. . i
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-problem and each weaving its special re;l.atlonshlp Q
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fundamental changes w1th1n the polltlcal and social “structure

‘of the country have impinged .upon the ablllty of thesewprograms T

A}
s

v used to manage such changes to achleve other objectlves, some

¢ more explicit and more highly defined than'the two just mentioned.

> It is often in the drive for quick and easy answers, which .

~ \

pushes us to the "comprehensive" solutions, that- we find’the )

limitations of such comprehensiveness. The attegpt to achieve 5

comprehens1ve solution proposes a def1n1t1ve 1ntervent10n into

ng ey

‘soc1a1 and pblltlcal processes in oxrder to achieve change. But ’

the whole fabric of the Amerlcan social and political structure,', B

- .

i has exhibited that a certain‘caution exists whichamitigates
aga1nst such comprehen51veness and def1n1t1veness in favor of

e
plqrallsm and a dlspers1on of power. It was perhaps these factors

-‘ -

13

wh1ch encouraged the emphas1s upon decentrallzatlon and decategorlzatlon,

VA

nay have achleved a. certaln degree of popularqsupport. The .

,,reallty has bden that the enactment* of CETA and the extent to whlch
" the programs have,been decategorlzed and decentrallzed, has not )

occurred without a great deal of struggle., .

~

) l
MY
.
N

Only the or1g1na1 Title I programs ‘were both decentrallzed and
decategorlzed. ThlS offereﬁ’i\calaﬁff1c1als the greatest amount

of authorlty and flex1b111ty under the federal manpower programs.

However, there has been ‘a gradual erosion of this freedom and

flex1b111ty for the‘local autﬂorltles since Congress has acted |

*

_to“control more of the CETA program by enactment of categorical

[ :~sbctions'added to. thellegisiation and by insisting upon'greater

'.
&

centrallzed admlnlstratlve control through the U.S. Department

¢

of Labor (erengoff 1978 u86)4 This limits ‘the local

N

. . governmentnoptlons in ﬂ51ng manpower -resources. The limitation o

.
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of options through the limitation of resowrces affects fhe ability

of local offrcials to achieve solutions that are relevant at

their level. This also affects the ability of local decision

ma rs to use effectlve means for collaboratlon that are relevant

at their level Furthermore federal ddministrative- control

1nvolVes them in 51tuatlons of having to adoptjnatlonal mechanlsms,

whether or not they have relevance for ‘the local level objectives.
It must also be realized, that the CETA program is not truly |

a comprehensive program (erengoff 1978, p. 15). In this fact

. may 11e both the strength and the weakness of ach1ev1ng collaboratlon 3

[

between manpower ,and vocational educatlon programs; oA truly

7’
.

- comprehen51ve CETA program mlght make more dlfflcult the

possibility of achlev1ng a meanlngful eollaboration_w1th the
exlstlng vocatlonal educatlon structuﬂg? In'addition, the CETA .
manpower program cannot be con51dered truly comprehen51ve 51nce

thére are many other programs of the U.S. Department of ‘Labor

which account for moré than half of the federal_outlays‘for man-

‘power programs. With funding distriﬁutéd to other'programs operating= \

1ndependent1y of the CETA ‘program, the need for comprehen51veness

ralses the issue df harmonization between other sem1~autonomous\
or autonomous programmatlc entities at the‘federal level.

.

In addltlon, CETA, as with the general revenue-sharlng experlence,
(Murphy, 1975, pp ’131 152) found that the~ program 6mp1ementatlon

became a cover for reduq«ng fundlng in manpower[programs, thus

\

¢ camouflaglng a broad .range of cutbaoks in many areas (erengoff,

1978, p.,45).(Snedeker and Snedeker, 1978, p. 37?. Thie made . "_ ; :

‘it more difficult for state and local officials to achieve the

~ . y ¢
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objectives established by the legrslation, including the objective

.be observed, however, that of decategorization ‘and decentralihation

education and manpower is not oniy feasible but is, desirable.
’responsibilities that each area should have and the extent to

Acapabilities, they are able ‘to achieve various'objectives. as it

 extremely. difficult (Hartle, 1977, p. 199), the prediction of the

.
A , . . . .
\ . .
2:3 . ’
0 s , ..
’ . . ' .
. .
N . (% 0
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of comprehensiveness and programmatic interrelatednessv It may

»

&

it may be that decentralization has been more successful This

is not, however, duvue to a great deal of effort on the part” of

the federal government, but due more because of the efforts~of state

and local offic1als to secure for themselves greater control

L

over the effects of resource distributio in their areas.

-«

.l mn Ee
,\v

In terms of the issue of comprehensiven s, which is not
: N h . , .

-’

synonomous with harmonization, it is not enough to say that

bits and pieces™of progradslshould be parts of a functioning whole,
Cs - v N ‘ .
There are dquestions as to where the_parts originate, their legislative

and other historical precedents and mandates, and why they are .
W [y
separate from eachtother, and what 1suthe commonality of

objectives and operations. Until- such areas have been examined,

v

At is not pOssible to say in what form the various pieces, be they

vocational education or.manpower, can be fitted into a functioning

-

whole.\ It is just such 1ssues which I' have tried to raise in the
o
work that follows, in order that add1tiona1 analyses and research

may be' conducted and so that.more probing questions can be raised
. . . X

. o - & i
to assess -the extent to which -collaboration between- vocational

Attention should be focused on the issue of the relative

oy -

whichd given their present structural and=in§titutional. - -

"y Ve

‘SR R D U R B am e

has been observed that predicting thelfuture @f higher education is

L
. .Q
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. . ) ’,
future of vocational education and manpower is also difficult.

We‘will achieve more if we consider’ the task that of creation-

rather than that of prediction. But creation begins with things
as, they exist. Unless we come to the point of understanding the

basic‘inét;tutional dynamics and the extent to which the characteristics’

1 ©

‘built into the éystéms through legislative initiatives: and '

.

administrative decisions affect the character of these areas, v

we will not be able to hnderstand the ex#ent to which they are - .

[P

Eapable of interacting and the extent to which it is feasible
. S . .
, . for them to interact and the extent to which their independence

should be'sougﬁt.

Thayne Robson has indicated that in administering federal

. ) ] . .
manpower programs specific problems arise'which make program

administration difficult (Robson, 1967). He 1isth these problems

are raised in dealing with the broader issue policy harmonization.

First of allf we are dgaling with a limited amount of knowledge .

and’ the amount and kinds of manpowéf services needed by pérsdhs

»

4

with given handicaps, eduycational, economic or other, to achieve
“success in thé,labor market. Also we have no standarés against
which selected serviéés can be judged. Third, thére is a lagk of
9 agreement'on‘howgbest to del;véé services toﬁthpge who need them. .

Fourth,'we_are generally uncertain as ‘to the :ealistic costs from
“serving identified needs'of identified target groups. Fifth, =
T » . > \ " .

‘programs, are currently sp;éad among 'a number of federal agencies,’

each operating with a great‘deal of autonomy and lack of & - .

-~

li
I' » : . -
.- which provide an insight into the substantive issues that °

-

, L7
.“ N N
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" is a lack of adequately trained and an adequate number- of staff

‘level as to tJv/;ealltles with which the local elected officials

'the other as a means of achieving collaboratlon. .The, assumption

~entities and mechanisms must be the means by which program

-
|
AN
-

harmonization as well as spread between dovernmental and non-

¢

governmental agencies. Sixth, the multiplicity of manpower agéhcies

at the state,and local levels, both government and private, adds to

the issues of duplication, overlap and lack of coordlnatlon.
Sevent:;/ﬁhere has been a failure to define clear adm;nrstrativ

responsibility for developiné fully legislated programs';hrou h

s

the development of adequate policies and procedures.. Eighth ere

A

at all levels. Ninth, technical assistance to state and local

agencies from the federal government, and data for the administrators

.
o -4
. .

&

to manage the programs has been inadeQuate. Finally, a certain

degree-of parochialism inhibits local officials with respect to

)

- .

new or innovative methods and approaches generated by the federal
government. It mlght be added, a better understandlng at the

national level could be developed toward the needs of the local

=

must dealvfi 1mplement1ng programs. With respect to these
[ 4

probiems, I have 1nd1cated various areas oq[emphasis,which should

take a more central place in the discussion' 6f coordination of
" )

vocational eduoation ang manpower programs. This assumes that

=

vocatlonal edggatlon and manpower will not be subsumed one under .

is that the continued dispetsion and diVersity of. power and control

of resources will continue to operate in such a fashion that >

] . » e

¢

collaboratiop -between autonomous or semiautonomous institutional .

harmonization and comprehensiveness can be achieved.

.
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CHAPTER I.

THE BACKGROUND FOR A gPCATIONAL EDUCATiON/CETA~ LATI@NSﬁ;P

, ‘ - \
A. Mandates and Isspues. '

L)

' . . . . '1. -
In order to project a relationship that could exist between

vocational education and manpower”programs it is hélpful to review

some of the relatlonshlps that have existed with respect to
4 fe w
these two pollcy areas and also to look at some factors such as’J‘
J
economlc, labor market, demographlc, and technologlcal condltlons

.

N

Fa

whlch affect both areas. One of the most prominent features of

the present relatlonshlp is that 1t ‘has gradually emerged in a’

«'

context of leglslatlve act1v1ty program development 1mp1ementatr§n

~
-y,

. and policy analysfs whlch xather than hav1ng a comprehen51ve\‘
& + -
or overall planned character has the character of emergence. It

2N

is as though the two areasg;: vocatlonal education and manpower,
have responded sporadlcally to ‘a varlety of emphases and trends

arlslng from ec0nom1c, soclal welfare law enforcement, educa-

ﬁu. - ‘r

A ‘tional and othe; forces which may lie primarlly out51de of the

areas of respon51b111ty for these two pollcy areas. A critical
p01nt for anaLy51s and evaluatlon of the developlng relatlonshlp
between vocatlonal educat;on ‘and manpower, ost spec1f1ca11y the
-CEiA program, }s whether or not in the challenge faced by voca-
" tional education with'thb\development in the early 160s of. the 2

>

. manpower programs there has been srgnlflcant redeflnltlon of
~ «uxg') . . . '

vocatlonal education's, m1351on or whether ‘the has been pr1mar11y -

-

- -
r-

\a repetltlon of prev1ous approaches and iven either poSSible_'“

©-a- 0 R6 P
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.. . .




»

Y

4

\ o

0] . - . ' A
response, the response has been one of successfully defining

« LY

/ N N N .
vocational education's role. One commentator, Norton Grubb} <

*
1nd1cates that there has been largely a repetltlon of prev1oUs1y

v

known approaches by vocatlonal educatlon.

«

"By now it should be tlear\that the claims made on
behalf of vocational education,\ the arguments that prove
politically persuasiveé, have digplayed a remarkable .
51m11ar1ty over the past hundréd years. While.some v
commentators: have stressed. the special role of the
Vocational Education Act of ‘1963 in reorienting
vocational education from parrowly defined skill

" training to more general- training and to a concern with
minorities and others'who are "educationally .dis-" - |
advantaged," in fact neither of these ideag were new. ,
A concern that vocational programs not give ekqgssive ‘

o

attention to spec1f1c skills existed.in the ProQressive-

Era, as did.a desire to have, such programs serve to
integrate immigrants and black migrants into the

existing gchool systems and then ihto the system of .
industrial production familiar to them. And con-

versely, specific-skill aining has béen diminished. . O éf_
more in rhetoric, than in practice. as the continuing ° -
efforts to broaden the scope of. vogational education .. °
attest. (Grubb, 1979,.p. 200) P

A
N

One ‘of" the factors that has contrlbuted to the apparent

;

N -
- - - -y - - - -_a

- .

,
-I

[§

@

lack of focus or coherence in deflnlng a mlsslon for vocatlonal

education may be a buted to the related confuslon of mandates

i .
for vocatlonal educatlon and manpower. In both 1nstances cr1t1cs

have indicated that the leglslatlve and admlnlstratlve mandates

%
for vocational educatlon and manpower have been overiapplng and’

.
Ny

R

-

confused. This-confusion produces’ a confusion in mission and a

>',

.
. 2 . - <
P TR N
o G e o v By
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’

confusion in evaluation of both areads. (NCMP, 1976, p. 10).

(Ruttenberg, 1970, p. 98). (Mangum, 1969% pi 80). (U.S.;HEW,

Plan for Study of Voc. Ed.,. : pp. 23-24). (Cameroh, 1979,

pp. 114-116). I-It has ‘been observed that even*as‘récently as the

‘.

1976 vocatlonal educatlon amendments there are a mix of con-

L} 1

stralnts built upon contradlctory theorles. (Anton4 1979,

7 -_2-- ¢£?7 ' : e
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PP. 11-12) There has been not. only a confusion of congressional
mandates but there has been a confuslon among the ranks of
vocat10na1 educatxon, also, for example, concern1ng ‘mission.

The result was con§us1on as to what the .goals
of vocational education should be: the reformers
:saw vacational education as a solution to short-run
problems, or the training of unemployed workers for
jobs ‘in "demand" occupations in a relatively short
] perlod of. time, whereas traditional vocational
- educators viewed the mission of vocational educatlon
as the- preparatlon of students for a lifetime of
work in a dynamic ecénomy. Congressional mandates to
set aside vocational educatlon funds for special
groups (the handicapped, disadvantaged, and, more
recently, women) added to the confusion as did
' Congressional set-asides for types of vocational
education (cooperatlveoeducatlon, work study, and T,
home economics). (Walsh, 1979. p. 236).

¥

It has been observed that there were differences also_ in
the interpretation in enacting the CETA legislation between:

(a) the House Committee Report which implies proportional treat-

-~
x ¢

ment of disadvantaged-groups and (b) the United States Depart-

ment of Labor regulatlons implying preferentlal treatment.

7) ¢ The examples of such confusion and

(Mirengoff, 1978, p.
'such conflicting ma dates are numerous, and throughout the rest

of this work they will be referred to with respect to, the various
top1cs under d1scuss1on. What 1s 1mportant though is that there

have been calls for, and continue to be calls for, clear and

«

,un1form regulations, clear and unlform leglslatlon; and especially

clear and uniform'mandates not only for vocational education, -
but for related policy areas such as manpower. (U.S., HEW, Plan
for Study of Voc. Ed., 1977, pp. 15-16) .

‘* In addition to the history of confusing mandates there

A l. . _ 3-?. . ‘ :




have also been a number of features in the actual operation of
vocational \education which have had an effect in limiting the

. . ’ -
relevancy of vocational education with respect to other programs

3

and other policy areas, including manpower, -The Coﬁptrolfé:
General's report found that a number of factors limited releQancy
of wvocational education bfograms.. Vocational edﬁcatiOn has not
realistically or fully assessed*labor:market needs with respect

to programs. .The work.experience activity has not been often

-

an integral component to the vocational- education curriculum.

-

There has been a lack of attention to occupational guidance. The

b

schools have not: routinely and completely assumed fespénsibility

>

for job placement assistance. There has been little or mar§inal
. :
follow-up of. graduates and employers and there have been institu-

tional barriers which have restricted acceﬁi £6 training employ-
ment. (Comptroller General, 1974, p. 68). 3

On the ﬁagpower side. three important deficiencies have been
identified, which :emain to be overcome if thé objécti%es of a man-

power policy are to be achievedf The first of these elements is

the rieed for the coordination of institutions for implementation

>

' of“programs and thereby the carrying out of policy. This

coordination should include coordinating with other areas such as
v 1 .

~

economic policy and 'social Policy where there are manpower con-

a
<

séguences. A secondéelement is the need for substantial improve-
+

ment in the techniques that are used to assess manpower con-

sequences of decisions in related policy areas. _And the' third
element is the need to increase'gignificantly the base of informa-,

ltion, 8ata, and analyses that are available in terms of identifying
- v4~ .09

-

1
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how the labor market operates and the type of data that are ~
T odded to make adequate polidy aRalyses: —(NCMP; 1976 by ppv26-27)+
These features which must be considered for the enhancement of

coordination between manpower programs and other programs,

»
-t .
» N

¢

eébecially.vqcatidnal education; and they indicate that there
are serious, deep problems in the ‘current conceptualizatioﬁ;of . -

manpower and manpo%er policy and in the carryiné'out of programs.

The interrelatedness and coordination of progfams looms as an
unresolved issue,'often defeated by'the very gtepg-initiated to
_dvercomg/the difficulties. One of the features that has been
identified.és having had over the years an increasing emphasis

. and effect in the coordination of programs; for example, has been

/

that of excessive regulatién by the federal government (Evans’ -

”

et al., 1969, p. 85).
“There still remain, also, for manpower programs several

issues related td distribution among préq;am approaches, which

have not been resolved and for which considered and continuing

analysis is necessary. The issues have been raised most recently

.

with respict to CETA.

There are four principle issues associated with
funding: the level of appropriations necessary to

deal with manpower problems; the appropriate balance ~*
between subsidized public employment and other
measures, particularly unemployment insurance, to
alleviate countercyclicél'joblessness; the proportion
of CETA funds that should he devoted to structural
objectives wis a vis the proportion for counter-
cyclical job creation; and the suitability of the
allocation formulas for specific objectives of each
title. (Mirengoff, 1978, p. 242). \\

These four principle issues, as identified by Mirengoff,

)

do not include another issue which has received, unfortunately, -

-

>
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. and manpower programs. There has been concern for excessive

. b
> . .
) l

k&ttle attention in most- of-the literature, from the:point of

_v1ewmofrmanpowereprograms*__mhls-featuremes—the—reiataenshtp—ef~——~j'

overlap and dupllcatlon between vocational edugation programs -

L
3

-

duyplication ana overlap (Us Congresé, Senate, 1963, p. 345).
But this concern hasraot taken the form of ana1y21ng the various

aspects that have elther contributed to or have formed obstacles

to coordinationi There has' also been very little discussion of
the extent.te Yhich coorqﬁnation is desirable'and the extent to
which it is undesirable, the extent to which it is productive

or‘cqunterproductive, and the'mechanisms by which cooréination

can be achieved to effectively ntilize tgg expertise zpd insti-’
‘ ~ - E{ o 3 i

utional capabilities of the various actors. In many respects,
the development of the re;ationship,between vocational education

and manpower programs has been one of being influenced by political

considerations, among others, which have led to the concessions

on both sides, both with respect to the scope of manpower pro-
-

grams and with respect to the scope of vocational education.
(Snedeker and Snedeker, 1978, pp. 21-22); ,(Mirengoff} 1978, p.” 2).
Before we go into a more detalled ana1y51s of the relatlonshlps

iz gt

between vocational education and manpower programs it would be

helpful to look further at some of the conditions and con51deratlons

¢

.
N .

.

- . N . 'a_
which form the context in which these two policy and program
areas have been expected to cpordinate their’activities. Thesex
factors do not-constitute all- of the relevant situatione or con-
A : . , - <

siderations but they constitute some of the major considerations

-6 = o ' Ty
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that anyone should ‘take into account in aecidiné whether or- not

4

t,\

‘cooperate.

¢

-
»

and the extent to which these two .areas and institutions should

4

B. Economic and Labor Market Considerations o
That Effect Vocational Education and Manpower .

One of the first thlngs to be con51dered when looking at

vocatlonal educatlon and manpower relationships is the types of“

vocationally related factors of the labor market and yhe activities

of vocationally related factors of the labor market as they effect
not only the operatlon of programs but as they effect the develop—
ment of policy. One of the ;flmary con51derat10ns in terms of
looking at labor market act1v1t1es as they relate to vocational
choices by individuals and as they relate to the attractlveness

of certain types of vocational training and skill training }s the

extent to which, pecially with respect to those disadvantaged

\ - ) 'y .
persons that power and certain vocational skill training pro-

gram$ seek to attract, indiyiduals face disincentives to give up

.

income transfer payments or to upgrade their training skills and

to leave a situation of ugemployment when uriemployment compepsation
relative to the ;}sing tax rate, as exacerbated by incréasing
inflation, makes it less deéirable‘or less of‘an‘inceptivé to

seek employment in ceffain typeé of jobs. (Roberts, 1978, p. 23).
(NCMP, 1976, p. 25).

Manpower,. vocational education, and economic measures ¢O

change this situation are both causes of such situations,sas

+’ ~ -, ~
. y .

well as victims. In terms of developing programs to satisfy the

vocagional needs of unemployed or underemployed persons, one

- 7 -
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. to attract but also theéﬁe51gn, operatlon and' mixture of these

¢ -

aspect of the’debate, with respect to_thg‘dqmand fér skills and

the demand . for workers, has centered around whether &r not the

inequalities of the labor market were due to an oversupply qf © 5
opportunity for employment or whether it was its distribution

that was at fault. -The-interpretation affects not only which

.1nd1v;duals vocatlonal'tralnlng and manpower programs may seék

]

programs that will be addressed to the specific analysis of the

disfunctionality of the laborﬂ market. in terms of demand and,
£ .
consequently, the disfunctionality in terms of supply. ’(Mangum,

Al

1969,:p. 3). One result of misanalysis in terms of the lack of

skilled workets in certain areas and the abundgnce of unskilled

workers who could have been trained or skilled workers for whom

&

\ -

there is low demand appears in the analysis of high cost of
certaip services. It has been argued that the high cost of certain
services and the unavailability of trained workers (in the face of

large numbers of unemployed) has been due to unnecessarily regtric-

tive labor union practices which habe)kept people from entering

-

certain trade areas, and therefore driving up the cost of services

in these areas at the same time that -many people are unemployed.

~

Others have argued, powever, that the high ‘cost of services may

be due directly simply to an inadequate number of trained workers, ‘
Q / . .

the fact that we have not in the skill training area provided the
amount of training necessary for thosq areas i& which there would

be high demand. (Evans and Herr, 1978).

.

In terms of assessing those aspects of the labor marke% o

. [ .
S B .
- A - -
X . . B
l h A -,
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e

which are directly related to and affected by vocational trainingL 4

- 33 -

)




.
t

.

>

¢

4

. .
- ~ - * -
)
.
.

¢

.the questlon arisés as to whether to try to deal with gefgral

f < . ~ % 5,
labor market conditions or to deal more specifically with‘”arget‘
A 3 z

policies. We have had in the past, in both manpower and J.nm : “f e ¢

vocatlonal educatlon programs, attempts whlch are more spech ally

°

oriented to targeted policies and even to targeted populatlons.;
- '&‘;
The question has been rals}d more recently whether or not natlonA,

s
policy 'should deal with general labor market condltlons. The %

[ i‘f

.issue at base is that*there would be a differing set of pollcles, 23

strategies,' and programs dependlng upon which thrust one would ) %.‘
, . - - §f

take and understandably, the tbrust°that10ne would emphasize would %
. . - . N

be based upon: one's analysis of the types of vocational'related’ t

factors in the labor market that are relevant both to the labor

market and its function and to the wvocational training aspect and

its function.

Both vocatioﬁal,eduoation aﬁd manpower’ programs contribute
to labor’' market conditions, in terms of alleviating labor market -
problems as identified by policymakers, as well as by contributing -

to both negative and positive conditions in the decisions made by

-policymakers. The origin @f manpower programs, unlike that of

vocational education, was an interest in stimulating. national
economic growth ﬁ(Thurow, 1979, p.- 334) -The expandedﬁgonception
of manpower programs to deal w1th the economic plxght of the
economically disadvantaged people has helped to expand the con-‘
oeptlon of manpower programs. Vocatlonaifedgpatlon has also
experlenced such an expansion, although to a more limited extent,'
w1th respect to its funct;on as a factor, of the labor market and

a

Wlth respect to lts responslbllity for ass;stlng dlsadvantaged

’
-9 - 34 . B,




. 1979, p. 255) .. And most recently vocational education and manpower

>
e
- -

N o ' ;
persons. In.this regpect, both vocational education and man-

power have been cast as policy areas from which program strategies
are to be developed in the.servide of developing "human resources"
as a factor 1n reduclng unemployment and 1nflat10n. (Killin;sworth,.
1976,’p.,72[\ In this respect vocatlonal educatlon has been
identified as- (1) belng respon51ve ‘to natlonal emergenc1es,

Id

(2) respons1ve to the forces of the labor market, and (3) having

E

a hlgh capablllty for reglonal and communlty development. ' (Swanson,
programs have both been called upon to assist in allev1at1ng the
'eXtreme condltlons of youth unemployment. (Evans and Herr, 1978,

©op. 123). LT ..

In“terms of the utilization of various policy "and prograni-

- ]

matic approaches to deal with laborimarket conditions, the guestion
has been raised as to whether -or not vocational. education is'an
effective tool' in this areafTugomé have.a;gued that vocational
education is only effective‘in an economy where tﬂgre“are plenty
of Jobs. In a tlght economy it s1mply functions as a means of
sh1ft1ng skllled workers w1th1n the queue of those people seeklng
jobs or within the queue of those people who have Jobs: w1thout
actually changing the situatlon of the number of jobs. jThurow,

W 1979, p. 325). Others have argued that with respect to increased
\trainlng and other means to’ lower unemployment sk111 tralnlng

%nnot be effective- w1thout adjustments in the overall econom1c

%
_sityation because of the trade~off s1tuatlon between high inflation

and bow unemployment. The argument has been that we cannot achievaf

-~
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a.low rate of inflaﬁioq“énd.a low rate of unembloyment at the

same time. If this is the case then vocational training might

[}

have an unfavorable result in terms of training people ‘and raising
¢ ™
expectatlons for jobs that will not be avallable or on the other

-

‘hand,fhelplng to exacerbate the rate of 1nf1atlon.

~. This. argument, however, has been challenged. Professor

-t

Carolyn Bell, ecoromist, has argued that it is precisely voca-

4 - - e o e S

t10na1 educatlon which can assist- 1n reducing “the confllct or
apparent c0nfllct between inflation and unemployment, and thereby

:achiéving a balanced situation in which both objectives, low » -
rate of inflation and low rate of}unemployment, dan be simulta-

. \
neously achieved.
5

e

-

. Despite the fact that we now suffer from
simultaneous inflation and unemployment, our ‘
» national economic situation is still too often
described in terms of the trade-off. What - !
policy-makers have done i$ to lead us to believe ’
that the trade-off also represents a policy choice.
I do not believe that we need now be forced to . .
make such a hard choice, to say that we prefer one
‘evil to another. I do not believe that we can .
reduce unemployment without creating inflation
and I think the United States public, without
knowing it, has issued a challenge by way of that
public opinion poll, a challenge to pollcymakers
. to revise their economic thinking......It is possible
to achiéve both goals, to reduce unemployment and
‘1nflation, with the Jud1c1ous use of manpower
"pollcy or, in. economic Jargon, by integrating )
microeconomic programs with microeconomic policy. T
(Bell, 1976, pp. 13-14). . ..

Additionally, vocational education, besides being'a,éource‘

of training that can improve skills of workers in areas where

S

g ) - - S
N - .
L8 . . . . - B -
H - .
' . .
t - .
N i
.

skill demand is high or is projected to be,*vocationél education

can be a source of data on what’/skills are available: It is also

-
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possible through, the vocational education ddta“system to identify

T

the transferablllty of skllls to other vocational areas, thereby
prov1d1ng for 1atera1 transfer of skllls to areas where skill
demand- is 1ncreas1ng from areas ﬁhere skill demand may be de-

creasing. ‘The vocational education system itself has such .

information in terms of the skills and the number of people being

tralned in skills as well as the possibllltles of such transferab1114l

of Sklllsa

It thus becomes apparent that wvocational education and’

4

manpower programs’ can have an edge as tools in the, arsenal of 1abor

market strategles. For example, retraining programs are a non-

1nf1atlonary way of creatlng vacancies W1thout creating labor

shortages (CED, 1965, p. 36). _(Lev1tt, 1976, pp. 81-82), (NCMP, .

1976, pp. 46-47). And we have seen, as Bell argues, that manpower
. w r

programs in general can be the difference-in maintaining a low
. #

inflation rate and iow unemployment at the same time. The central\

factor in seeing such training programs as having this dual

function, and as functioning primarily as a tool of positive labor

¥

market strategles, is the awareness that economic policy takes into

consideration the factor that human incentives are effective

relative to inflation and unemployment. (Roberts, 1978, p. 20). -

-

However, such a;position is not universally accepted_and some
people, for:instance, Thurow, are skeptioal that such a trade-off
is possible 'and that training programs can have\such a central
place. (Thurow, 1979, p. 329).

In accepting that}manpower programs and vocational tra1n1ng

programs can have a role in labor market strategles, it is

~ 12 -
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liﬁperative to.determine which program types are most, effective -

) of the nation's

-

for speCific target groups-in given economic situations. (Schiller,

1978, p. 124). (NCMP, 1976, p..57). And it is important to develop
programs of training and re-training for emerging occupational

fields (NACVE, 1975, p. 2). (InternationalfLabor Organization;

1975, p: 12) (Evans and Herr, 1978, p. 110; p. 236). 1It-is

_even asserted that education and training can be max1mized during ’

periods of recession (NCMP, 1976, p. 23).{ Such a-position has

been made by Willard Wirtz.'

A . ' . ®

~ Recession is a_tifie when a sizeable percentage
rk force is idle. It is a time
people suffer both a loss of:income
f that feeling of adequacy and identity
eéd with holding a job.” It is a time when
tens of billions of dollars are paid out in additional
Unemployment Insuranceé and Supplemental Unemployment
Benefits negotiated through collective bargaining,
food. stamps, and welfare. This expendittre largely .
assumes that the recipients will be doing nothing
but looking or waiting for work.

' It is a time when people who have skills -
foremen, technicians - are availabIe topteach others,
and when the equipment of many businesses is tinder-
utilized and can be used for on-the-job instruction.
While not necessarily a result of recession, ours ‘is
also a time, and will be for many years, when there are
teachers and professors who are available to teach
those not needed at the work stations.

‘Recession plainly is a time of natlonal crisis.
But it is also a time when the cost of educational-
renewal is at ‘its lowest, when income support programs
are already paying out money:, and when whatever
additional government expenditure is necessary is
entering the economy when it is most needed. (Wirtz,
1975, pp. -117-118). . ¢

- In a recession, as in other times, the vocational training
- ;s / ,
programs can be used to.increase that resource which, as Wirtz
o | e g
i - - 13 - , ‘
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indicates, is boundless,lnamely‘the ihcrease of human capital.
(Mirenqgoff, 1978,§p. 253) . However, the policy 1ssue of' the
1nterre1ated effects of such training activities upon the fabric-
of economrc development reamains a point 1n-question, In the
balance is the regsolution of the approprlate roles for voca-

t10na1 education and manpower, i N ¢

Another factor of the relationship between vocatjional
! \ /

. -

8

training and manpower programs to the labor market is that

there are extensive changes that are affecting the character S

of the labor market and it is just these tralnlng programs
/

wh1ch will be able to help both workers and "the work. place adjust

\
to the changes. .The changes that are occurring include changes

.
1

' I

‘ l

.

v
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.
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v in wage rates and changes in rate structures. These chariges

»

a

| , . . )

have, and are having, profound effects upon workers. (Amara,

. T g . .
» .

n T “1978, p. 8). What is -needed is to train workers for occupationsr

A

-~

. - and for the work force of the future. (Bell,. 1976, pp. 19 21). ..

(NCMP, 1976, p. 12). “In this way several factors that are

relevant to the proper functlonlng and eff1c1ent and effecblve

functioning of the laboy force will be built into the functions

of the labor force, both through the proper utilization of workers

~

. and through proper attitudes on the part of the'workers. The

“

‘features that.are most relevant to this situation is the develop-

ment of pos1tive attttudes of the workers toward w0rk 1n the future.

.

B
. -

,Second, it is necessary to ma}e work opportunltles more plent1fu1 ;<T
. -5 )
and .work settlngs more responsive and flex1b1e. Thlrd, workers X

. » . <

- have to be more 1nvolved in the dec1slon-mak1ng process.

And fourth there are many changes which have come about as a result

of the growth of knowledge industries. . (Gottlleb, 1977, pP. 42)
(Lev1tt, 1976, p. 95). o S . Y..- o . N
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These: are only some of the 1ntegra1 relatlonshlpé.between

v,

vocational éducation and .manpower programs and the. labor market,

Pl L d

1nd1cat1ng thét vocatlonal tralnlng is 1tse1f a strategy which can w/

be employed to pos1t1vely effect varlous aspects of the labor

market. But in order to utLllze these strategles moggveffectlvely -

o

we need research to assess both the economlc and non-economlc.

effects of the manpowe;]programs, most specifically CETA*

(erengoff 1978, p. 256), and of vocatlonal educatlon., We need .
]

to "know' the vocational tralnlng effects of .such aspects as sub- i .

’
sequent-earnlngs, various klnds of employment,‘stablllty, relation~
sh1p of the Job to tra1n1ng experlence, improve offset savings, "

¢

Aeffects on social status ahd “ famlly,Aand»other such factors. It .

is thus not w1t56ut some doubt that we can posltively assert that

f
V. € v

vocatlonal educatlon 1mpacts on SdClal and economrc problems in

“\

ways that we must better come’ to upderstand (National Assoclatlon

of D1rectors of Vocat1 na1 Educatlon, 1976, P. 2) . However, in

understandlng that voca 1ona1 tra1n1ng programs and manpower

»

the same context of the .Jabor market

AG
- & \‘,

as strategres for p031t1v y effecting the worklngs of the labor

programs are functlonlng 1

market, 1t is 1mportant t understand “that there are other. factors
"impinging upon both areas which effect both the1r abilities to i
function and the types of strategles whlch are approprlate to -

. their proper»function'ng. These effedts 1nc1ude both demographlc

<
S
N

and: technolog1ca1 i? siderations, espeo;ally as they affect the

o ( ‘.‘!_15_

e c.i\\




.

relationships between vocational training and manpower programs. I .
C. Demographic and Technological Considerations. o S
- H‘ectlng \Fcatlonal Educatlon and Manpower oo ) l

T There are many demographyclfactors which 1mp1nge upon and
affect vocational tra1n1ng and manpower training. But it is

1mportant to focus on an aspect\Whlch at this time has taken hlgh ,
N ",
prloclty in the mlnds -of most people w1th respect to the tra1n1ng

needs of the United States. ﬂﬁ\\demographlc factor in questlon iis”

X the factor of youth unemployment. There -have. béen many reasons

/ ~Thé intensive focusing of 'CETA sérvices on youth’can i
' A he\attrlbuted to a number of factors including: (1) - .
awareness of the disproportionate employment dis- '
advantages of youth, (2) .adherence to traditional
. priorities and service patterns, and "(3) the wide-~
) spread belief that substantial gains and better
’J7ﬁ . final outcomes can be realized by concentrating y
- employment and training efforts on younger client
groups. (Snedeker and Snedeker, 1978, p. 92). v

3
It is also the relatlonshlp between vocational training and

4 )

manpower training that has surfaced most partlcularly in the

given for focusing on youth. unemployment. S o l

relatlonshlp between the youth tran51tlon from school to work. - ' )
'Vocatlonal education belng prlmfxrlly an J.nstltutlonal education l
£ .
= ® act1v1ty 'and manpower tralnlng being an employment strategy for -

job development focus on the two aspects of thlS relationship
- )
between education and training and employment. High levels of

7

youth unemployment have 'also contributed to a continued and in-

creasing interest in this area. However, some of the factors that

the poss1b111ty of developlng polzc1es and partlcularly with L

v L

"-16- | . :

relate to\routh unemployment should be considered with respect to I'? :



v eay

.o~

. .

»

°

- .

a3

¢ .

reépe*‘\to emphases that have relationships to vocational educa-

tion and manpower tralnlng as they- relate to each other and as

they should be relatlng to each othér in the future.

High youth unemployment is unlque to the- Unlted States. ﬂ;

(Freeman, 1976, p. 43).‘ The levels of youth.unemployment and

_ some of the problems experienced by youth seeking‘jooe in the

%

»

#
-
/
N3

-ooncern_of youth unemployment should be focused upon the need

United States tend to be, in many respects, probléms unique to

the United States. Also youth unemployment in the United States

tends to be of short duration and due to‘entry and re-entry in

large measure 1nto the work force. Even though substant1a1

youth unemployment has been notjg as a partlculary U.s. phenomenon,

when young men marry, for example, their rates“of unemployment 4

fall sharply. (Freement, 1976). ~Characteristics such as this’

have led some, for example, Levitan, to argue that the major

to create

-

Exceptlng a m1nor1ty of ybHuths who need spe01a1

assistance to find and rétain. jobs, it would seem that

all -.the help that most teenagers needed to function’
efféctively in the work force was enough jobs to go
around. -In labor markets with large. job deficits

it's ly to be expected that the inexperienced will

be shoved to the end of the 1line and some will .give up .
completely. My prescription for the day is that the

best way to, reduce unemployment - for youth as well

as adults - . is to create jobs. ' (Levitan, 1976, p. 64).

It may be the case that focusing a great deal of'training
and employment efforts on youth could be refocused to general .

employment conslderations.

There 1s‘also the anticipated change in the work' force

Vel

participation rate of youth due primarily to a drop in the births,

C L= 17 =Y
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and that will have congegquent effects on the economy and

related effects on youth unemployment. It is antlcipated that

v

. the average annua increases 1ng§he civilian labor force of

over 2 percent, w 1ch we have experlencedfln the 1960s and

. .
. L]
ER - .
B oY . .
- i
-|mE . ‘
. ~
- - v - .

throughout the '7 drop to under 1 percent in around &

mid-1980. A factor contributing to this change‘will’be~the
fall-off in birth rates. A second contributing factor will be
the gradual .slowdown of the rates of female participation‘ln‘the
work, force, Althoughﬁnpmen will participate in ‘increasing

numbers, their rate of participation will begin to decrease. .

The est1mates are at there will be three—quarters of a million
fewer persons added "to the labor force each year during the

. 1980s, or, put another way, employment gnowth will be half of
‘.what 1t has been in the last two decades. - (Amara, 1978, p. 7).
It has also been noted that there have been regular fluctatlons
over the past several decades in youth, unemployment and that

the high 'levels of youth unemployment are not unlque to th1s

B

time. (Sprlng, l976, P. l76) (Lev1tan, 1946, p. 62).

It is expected that with change in the birth rate and

. - - J o g
-
- -

the resultlng-effects of relat1ve numbers of youth enter1ng "the

work force that there will be changes in- the labor market demand,

Ao

for young people and ‘for the tralnlng that\young people will be

expected to have as new entrants into the work force.' Youth

unemployment w111—be hlgher, ‘as it has been hlgher, but there

have been actuglly fewer dead end Jobs.. (US Congress, 1976,

‘p. 48). It has also been noted that market factors have been
- 18 - © -
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causing increased competition. among young people in an emphasis
on higher learning. These trends are expecteé to continue.

(Bushnell, 1975, p. 18). (Lev1tan, 1977, PP. 54-55) .

! aea .
- - ! - - ’
|

: Some labor market analysts also, 1nd1cate that many of

s the problems and the extreme effiects of situations experienced
due to youth unemployment are factors of the high relative o
numﬁers of youth entering the work force, that these situations

1",

will change and that problems will léssen because of the “aging

R MR am s
7

+ of the y;;th unemployment issues. (Norwood, 1977, p. 63).
979,

(Apker, P. 5) However, some, for ekample, Freeman, o

T

disagrees, believing that youth unemployment problems will not

\
"
-

disappear as the youth cohort decllnes, but that thelr rate of~*

- a -

unemployment w1ll rema1n. If this 1s stlll the case, it may be

¥

)

¢

that the youth . unemployment probleémns, relative to the youth,

will not decline, but their 1mportance relatlve to the total
» . . .
labor market and. other labor market condltlgﬁs. The condltxons !

«

’ whlch may emerge over ,the next twenty to thirty years may be

. 3
less and relatlve allocatlon of resources may have to take thls
{I .into cons1deratlon. Others, however, 1ndlcate that a’ large 5

part of the current youth unemployment problem is assoclated with

4

-

fluctuates from time to time;. that the teenage unemploymgnt

-

“ the general state of the economy whlch, as we have noted,
[l should decl:Lne as’ the economy recovers w1th a’ strength in the

“ recovery felt also by the youth and that certaln,structural

' ) employment problems should be aimed at dealing with the youth
l unemployment issues as a pervasive and.enduring'factor; (Smith, R.,

1976, p. 7. " . )
Q ‘ R 19_ ) . .
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The resulting changes in -the relative numhers of youth
’faciné unemployment and the possible‘aging of the unemployment
problems indicates that the effects of these demographic féctors

. and considerations for vocational training and manpower training

’ )
B IR TN EE e

£

prog?s will be vocational education's increased need to con-
\ -
t

cent®te on older workers. (Norwood, 1977, p. 71). (Wirts, 1977,

- " p. 36). And some have even predicted that by the end of this-

century youth unemployment will not be the issue but retralnlng

1 -~

of older workers will be the primaryfmanpower and vocational

’

(31

tra1n1ng issue. (NACVE,§1977, P. 3). Along with this change

of demographlc factors effectlng the labor market and consequently

effecting training preparation for work there has been noted a

. . . .
')‘ - -‘ “‘

’consequent changing in the attitude‘of workers about the meaning
of work and ;tS“place in an indivudual's life. This situation

is expected to continue and to have increased ramifications
J ‘ ,

throughout the work world as well as in the areas of training

~\ and education. (Gottlieb, 1977, Pp. 44-45). v

One of\the areas in which changlng work habits and the

)
S—

structure of the work world has been noted, wh1ch includes or-

may be a result of changlng attltudes about the meanlng of work,

hd

‘has been in the area of technologlcal change. The change ‘of

technology 1tse1f affects not only the worker and the work place

but also affects the tra1n1ng that a worker f@celves in pre-

’ paration. . . : . - . ‘ . ,
| -y , .o ) '
| : *  -.There are two manpower aspects of technological
| . - change. First, the-quality of labor input per unit .
| ' of output usually tends to fall. As a’result, techgologlcal
» ‘change usually has an impact on total employment. Second,
?
| - .

i' . . ‘ - ’20- ‘ . -
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. technological change usually involves a change in
the nature or quality of the required labor 1nput. .
Thus, there is an impact on occupational regquire- ’
_ments. (OECD% 1964, p. 80).

U-

One of the cr1t1c1sms that has been directed against

vocational education in thls regard is that vocatlonal educatlon
hasvfailed'to‘match the requirements of the changing economy

and technology to the vocational needs and desires of individuals.. "

(Evans et al., pp. 14-15). : ’ ’ -
' - »

Changing technology has not only affected workers'
attitudes but has -also affedted the'type'of Qork that people

do and the type'f} training hecesSary to carry out that work.
Technological change will be both a cause of

and a response.to trends in the labor force. Rapid
changes in technology will continue to escalate the
demand for skilled workers in certain professional
and technical occupatlons - design, marketing, and
serv1§!¥ centered in advanced technology industries,
including data/word processing, communications,
pharmaceutlcals, instruments, and transportatlon i
equipment. ' (Amara, 1978, p. 9). . ~

There will also be -an @gc;eased percentage of workers

that are underemoloyed due to‘having more skills than are

- currently requlred for the job or by being trained for hlgher

-,

.level jobs than those in whlch they are currently employed.'
(Gottlieb, 1977, p. 47). It has also been noted that there

will be an incredsed oro essionalization of the work force ard
that the training required to f£ill these more professionalized P
positions will itself increase, (Ginzbexg, 1979, p. 48).
(Norwood, ‘77, pp. 68-69) .

The effects of changlng technology on occupatlonal trends

and'demands,w1ll be yarlous. The number and types of jobs'

‘_' ' o 2:.21_ i 45




available will be fgzerlq\for'examplé, in the unskilled

p031tlons there will be adjustments in traditional entry level
’A

»
KA

* The length and type of training

o

and career ladder professions.
necessary for newer skills in jobs will 1ncrease. There will be
more preparation needed and larger numberslrequired for pro-
fessionals to do the training. And finally, advances in manage-
ment innovation will have effétts that will be far more extensive
than those experienced by the economy due to technological
innovation. (Lev1tt, 1976, p. 72). In these respects it will

be necessary for vocatlonal educatlon and other tra1n1ng

*

institutions to reallze the need to adjugt. However, vocational
education has time with which to adjust to most asbects of

technological change.

Vocational education 1nst1tutlons cannot be
expected to foresee technolégical changes that would
occur decades hence and adjustment to these changes
can best be made on the job and-‘should be of little -
concern to the vocational educator. The task of
vocational educators is to keep pace with changing
technology and adjust their course content to current
changes in the marketplace. .
The' most detailed data needed by the vocationa]
educator are one to five year projections. While these
are preferably derlved from careful analysis of ‘a
variety of economic factors, they can also be estimated-
. from a simple extrapolation of recent trends mixed w1th
g good dose of ins1ghts into local conditions. It is
fair bet that recent developments will continue over
the néxt three to five years. ,(Levitan, 1977, p. 60).
(Wirtz, 1975, p. 108). ,

Even though many American workers make three to four
occupatlonal shifts in the course of their lifetime, as a con-

sequence of. technolog1ca1 changes and shifting labor market

+

demand, vocational training is able to project those changes

- x
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which will affect the fundamental differences that trainihg

addresses. There must béﬁEPrealization that the degree of
change relative to training is not thé same for all aspects of
the work situation. Evdns has pointed out that attitudes have

-

a low ratg‘oﬁ change, procesées have a -medium ratevof change,
and products have a high rate of cﬁahge. Therefore, the
respoﬁsg to the future shock of technologfcal change as it
affécts vocational education and training can take into con-
sideration those aspects which are most important far people
.to learn over a long span and those aspects which éanfﬁeét

be learned on the job as rapidly changing tecﬁnological factors. .
Having lqoked at some of the backéround';ssueg tha;_have .

effected the relationship ;f vocatiopél education and ménpowér,

and the economic and labor market considerdtions:and demographics

and. technological considerations that form the context in which

' . these -two-areas functioﬂ, we now turn to an examination of the

context in which these two policy areas function as institutions.

This context relates to their characteristics as\ institutions

) < » .
and as governmental organizations. N ,
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: ) .. THE GOVERNMENTAL RELATIQNS CONTEXT - I
! . N . * 7 *
|
|
|
|

. : \‘ N . - -
i A. Federal Deferral to States and Local Governments ,i\"
One of the most prominent features in the relationship
- ' . "
! B . N ' * - . ‘. ) ‘
l between vocational education and manpower, most specifically : l
L the CETA program, is that the manpower programs since 1974 have L
[ .
’ operated under a federal policy of decentrallzatlon and decate- '
S , gor1zatlon. Fom ‘our dlscussmn here the most 1mportant feature ]
. ‘ N -
is that of deqerﬁtrallzatlon. Decentrallzatlon as a pollcy o
oy .
affects the elements of the authfrity and operational capacity : '
; T .
and structuyre of institutions iy their implementation of pro- ,
grams. In thls respect the aspects of decentrallzatlon affect l
both the CETA program and 1ts abilities to relate to other pro- l
‘grams. Vocational education, with 1ts own hlstory of leglslatlon ,

" -
and 1nst1tutlona1 and organ1zat10na1 arrangements, must 1nter-' I :
face Vuth a system that in many respects differs but in many ‘
respects has the~ same missions as itself. One ‘prominent feature : l
of decentralization is that: ’ I

Decentral:.zatlon must take. place within a pre- <l
| v1ously ‘centralized organizational environment. It- _
A is 'not just the opposite of centralization, which - l
| -would be anarchy,-but represents a third alternative. .,

- _The reality .of decentralization can be measured by
the amount of authority delegated to the subnational ' i
. - units to initiate policy 1ndependent1y, and. the .
) : willingness of the delegatlng authority to support the v
L ' decentralized units in those independent decisions. .
. : For the advocates, the last phrase in the foregoing - .
f . deflnltlon is the primary reason for decentral:.zatlon :
| ' ; -~ it-enables more people to participate” more effectlvely.- i
(Hart, 1972, p. 605). T ) : X l \
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Our concern is with the extent of decentralizatiegx\the

effects that decentralization has had, both on manpower and y

vocational ‘education, and the extent to which possibilities for

collaboration between vocational education and.ﬁanpower prograﬁs .

r

i
L

Becgme possible or are inhibited by yarious‘aspects of centralized
_ systems. - !

It:is important to point-out, however, that'decentralization-

-~

is a part of the American political fabric. Decentralization
f ' L , )
is not a political or'organization’mode that is alien to or

unfamiliar w1th1n the Amerlcan polltlcal context. Decentralization

’

. N
.
>
- .

‘1tse1f can be seen as an outgrowth of American 1nd1v1duallsm.
Pert of the American polltlcal fabrlc contains the belief that
contalnment of . power and only legitimate exercise is base on
common partlclpatlon and consent. (Greer and Minar, 1967, p. 164).
Perhaps the Amerlcan s&pport for decentrallzatlon and decentralized |

. political 1nst1tutlons is based on the reallzatlon that 1nst1tutlonal

situations are influential in the values of organlzations and

’

i

that the outputs of the orgenizatiens are therébg influenced by

\

the institptionaileituatfbhs'including the structure and delegation

of authority. (Porter and Olsen, 1976,‘p. 75) .

N
4

The question raised-by decentralization, specifically under

the manpower programs, is the.question of the rple ahd:scepe of
g

the authorlty of the federal government in thls programmatlc

*”"area. (erengoff, 1978, p. 87) It is the issue of to what

k] ~
2 -

‘extent the,federal government should participate in decisions.

LTS !

affecting locaf program operatiénsJ the eharagter of delivery

_— ' ‘ . = 25 <
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systems, selection of service deliverers and clientele, and

\
Ml N
.

-
4

related matters. It is also in another respect the question of

accountability. (Sawhill, 1978, p. 6). The federal experience

-

under decentralization with the manpower programs, as a form
» . 3 P

of special revenue sharing, has raised several issues as to

the validity of this form of program dellvery and federal and

7

local'accountablllty. Even after the enactment of CETA McPherson -
sees a'gradual centralization of policy making in program
decisions due to Congress' distrust of local control. ' (McPherson,

1976, p. 211) HoWever, it may be'unlikely that-congress will

totally abandon the decentrallzed manpower system as 1t has been
12

presently put in place. (Snedeker and Snedeker; 1978, p. 261).
(Apker, 1979, p. 9). (Van Horn, 1979, p. 21), And it is possible
that a shifting of various responsibilities and power may be

’ N N

more the case and that there may be an increase in centralization

in certain areas, for example, education.. (Gilbert,-1976,

p. 122), and continued decentralization in other areas.

RS 5 ' ; -

X \ (Frederlgkson, 1976, Ppe. 573)
- The decentralized approach to delivery of federally
1n1t1atéd programs at the local ‘level is not new with the CETA

program. There have been several approaches in experimentation -
- ~ . ] . .

wdth decentralized manpower efforts before‘CETA, most'ndtab1§

these included the Concentrated Employment Program (CEP) and

‘the Cooperative Area Manpower Planning System (CAMPS), However,

o therexperience under the Concentrated Emplogment Programs and

Cooperative Area Manpower Planning Systems was less than

3

enthus1ast1ca11y recelved because, in all 1nstances, they had

t.

-

E -'26- 51

14

-




. i
. . . v
Sertain drawbacks. The CAMPS experience was one where there '

- was little comprehensivenﬁ_[ss and the systen genera\lly lacked"

M

-

¢clout. (Lieske, 1976, . 239). ' (Levitan and Taaqart, 1971,

p. 66). The CAMPS experiment was dissipated in its comprehen-~
| oo < ' A AT
sivepes;’élso, due to the fact that there were eighteen different

federal agencies competing and overlapping in the C S structure.

4

g »
And there was little relationship with the school sys efr.

. / In its efforts 'to do something quickly to s¢lve .. -7
**  these serious problems some eighteen different £ deral’
' . agencies set up a variety of competing and over PPing
' programs. Most of these have had little relationship.
l with formal school structure because (a) there was a .
o general feeling by those in charge that:the schools
; : “had had their chance and had failed; (b) the formal
' _n.school structure was not attractive to many of the
“"potential trainees; and (c) most 'school people were o
not interested. Soon there were so many programs,
l withedifferent requirements, differgnt-ben\efits, and
starting apd stopping at such irregular intervals,
that no one could possibly know where to send a person
' . who needed help. S ’

LD T The first attempt to remedy the situation on a ° .
: nationwide! basis was the Cooperative Area Manpower v
- Planning System-(CAMPS). This involves state and :

T federal agencies for the .first time on.a large -scale
basis, and brought the various agencies together to
.tell each other what they were doing. Unfortunately,
most agencies chose not to tell what they were planning
for fear that some other agency would steal their plans.

ll ~ {(Evans and Herr, “1978, pp. 271-272)."
[ At both the Eedgral and the local level the CAMPS experience
ﬂ was 'a loose aggregate of agér;éies of different stétus and’
, intérnal diffefences. (Ruttenberg, L97d, p. 47). 3 ‘
[l ' "Under ”tfle CEP program, the same lack of coordination and
. . powef was experienced. P%he Manpower‘bevelbpment and Training -
1'. | Act (MDTA) institutional training program rgpaiped outside Of .
_l‘ - tpe CEP s?ructure. (Mangum, %?éQL pé. 8§390). And CEP generally
' : N O L g

N ~ “ . o § c, .
Q . - \ ‘ 5)8 N "




had little coordination or impact outside of MDTA, ‘(Levitan

. itation, welfare and vocational educatlon have remained separate

“tend to create fragmentation in poiicy and program operations.'

L L 53

{

and Taggart, l97I; p. 65) What is perhaps even more disturbing
is that the interagency coordination 1inkages and advances
which were achieved under CAMPS may have diminished With the

implementation of the CETA program because vocational rehabil-

from CETA organizationally. (Mirengoff,'19?8, pp. 49-50).
Decentralization also raises issues with respect to funding ’
mechanisms utilized and implications of those'funding mechanisms
for policies and - programs. The federal government ‘has used
grants of various. types to local governments and state governments
to carry out the programs. These subgrants are themselves
indications that the federal government depends upon and utilizes
these other forms of government agencies to cariy out program
policjes. ‘The'guestion that is raised by this is a question.

of the capacity of these governmental units to -carry out such

policies. éETA, for example, indicates that various levels of 3‘

government can work cooperatively and that there can be, to ,

some degree, a limited federal role in program operations. It

Sa

is 1mportant, however, - to .reassess the federal, state, and local

relationships in terms of the funding mechanisms. (Chambers and '

.

Sargent, l979, p. 30). The present federal funding mechanisms *

(Schneider and Swinton, 1979, p. 15). The grant in aid structure

. \
defines the relationship between the levels of government and

‘defines the extent and scope df.local authority within the pro-

gram operdtion.' .Current assessments of the federal funding:

»
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relationship may focus on‘the aspect of achieving‘coorgination

of program elements through moré

comprehensive planning. How-

\ : L .
ever, other analysts are aware that comprehensive planning is :

not a'substitute'for consideration of the reconstruction of"

funding mechanisms, and therefore, the control of programs.

t
My complalnt is not with planning per se, but with

planning as a substitute fo¥ more forthright re-
construction of the intergovernmental assistance .
system. Planning of this. sort.cannot work becasue the
planner is the weakest of the parties, lacking the
resources and support available to the functional
interests. We have had. enough experience .over the past
decade tq know thats pldnners tend to be separate but
not equal, that when program planning is not accompanied:
by control over resources, it is a futile process. P

Why is this type of planning preferred? Precisely:
because it does not disturb the: existing grant structure.
When the planning is to be done- by the rec1plent
governments, it has the advantage of trylng .to integrate
in the field that which is pulled apart in Washlngton.
(Sch;ck, 1975, P..720) &

A

In this assessment of the relationship between the various

" levels of government, one 1ssue that needs to be assessed s

the role being taken by state leglslatures in 1n1t1at1ng and

\./
establishing prlorltxes under various programs, including.

vocational education and CETA. When the recipient government‘

‘is a state, the authorlzatlon and appropriationTauthority of the

Kd [}

state leglslaturgjhas become more of an issue,.due to’ 1ncrea51ng

\

demand for a say in the creatlon\and funding of programs within -

the state. : : " K )
The question of the funding mechanisms, and program
prlorltles raises a related questlon of the relatlve sharewof
costs and respon51b111t1es of each of the levels of government. '
|
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. (swanson, 1978, P. 87) . (Unlvers1ty of california, 1975, pp. 13%

T 14). To what_extent should the federal government's role in _ -

PRI}

L4

.'supplying funds be a measure of its determination of the Qbjectives.

and the outputs of/varlous .program act1v1t1es? To what eXtent

1

should the local government bear part~of the costs for certain. '

<

o

'program activities? There is also the question of the extént of

the flscal impact of programs such as CETA on-local government.

On the ay rage, funds avallable to a.given’
jurisdictidn from all three titles of CETA probably .
- amount to about 5 percent of local government budgets
4 * (other than educatidn) in a given year .~ not an in-
R : " significant resourcé itself. Teamed with funds from .
' E other federal or local sources, it could be sufficient.
to effect major social or economic goals. #(Mirengoff,

1978, p. 79)

eell paniid b
.

s

v

L)
3

o d The effects of large amounts of manpower moneys comlng to

&

the local level has affected program operatlons and has affected

» .
the general overall operatlon of local government. However, one

' significant discrepancy in this situation is that the influx

N

of this money has not.significantly impacted on institutional

vocatlonal educatlon, therefore, not 51gn1f1cant1y impacting

~on the relatlonshlps and the collaboratlon of, vocatlonal educatlon

-, , ]
\

and manpower. (N.L. C /U.S.C.M., 1974, pp..1-2).

The issues of decentrallzatlon raise, addltlonally, -the

A}

issue of the capacity of the local level not only to expend

funds, but to operate programs with a level of expertlse and

-
Y

-
: |
- TR R ME e .
>.“\ ..'. .A '\"; . .

-comprehen31veness necessary to achleve the objectives as ,

| * -l establlshed by the natlonal level HOWever, it has been recognlzed

L A '
. . . 'that no matter to what extent the federal government can set

R o ““prlOrltleS and ob:)ectives, programs &ucceed or fail at. the ' I
L9 Pt < L . #"30" = 5{) : Y -
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|
'. local level. (Mangum, 1968, ppa‘%&79-80)/. (Michael, 1976, p. 605).
And it’is also at the local level that the effects of program
l‘ . "'proliferation shov( their most powerrul sﬁptoms.
After the initiation of manpoﬁer'revenue’sharing, prggrams:

with broad-based local support succeeded. ' This was due in part
. o .

e

, local govern- -

i ‘ " to a fostering of autonomy and initiavtive .at the {local level.
(Whetten, 1977, pp. 80-81). The point is that th

ments responded and responded within acceptable ranges to the

requirements and to the mandates Plée‘d upon them. "In general,

N

decentralization as. a strategy encourages experimentiation and
. ' \ new ideas by reducing ‘the scale of 1nst1tutlons and insgitutional
operations. This would enhance one of the: objectlves under the
manpower programs,whlcih is the generatlon of new and exper;mental
ideas in-program design and delivery. . . o
- - We need to develop the capacity at the local level for

policy manage‘ment because of problems tha‘t‘:'v have been ggneratéd’

<, + by the local governments increasing their act1v.1t1es in the area
of pol:Lcy and program operation. (Schneider and Sw:mton, 1977, -

P. '15). (Marshall, 1976, p. 129). The record of the a'ccomplish—ﬂ

Yet, under the tradltlonal policy making approach,
o the record of state and local governments must cast
. o doubt on their ab111ty to manage ever more/complex
. ) problems, and, to satisfy the growing expectatlons
. facing them. We are all aware of the massive problems -
confronting state and local governments: in many.of .
the policy areas in which they have prlmary respon51b111ty -
. transportatlon systems are dlslnregratlng, crime. rates
are soaring, public schools are failing, While many
of these problems may be extremely difficult to resolve,

i ments has rnot been to date entirely satisfactory.

- - , it is probably the case that a.significant improvement
l . ” - in the quality of public services will require an . -
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improvement in the policy making process at the

state dand local levels of government. This suggests

a critical need for efforts to develop policy analytic
tools appropriate for state and local use. (Schneider
and Sw;nton, 1979, p. 13). .

The CETA program has been an experiment in such capgfity
building at the local 1evei,'and from the data that has been
collected, there segms to be considerable progress 1n bulldfth
the capacities of local units of government to manage manpoWer
programs. . (Higgs; 1975, ». 748). (Schick, 1975, p. 722).
(Murphy, 1975, p. 133). The next step, perhaps, may be expand-

‘ing the1r capa01ty to engage 1n more complex pollcy analysxs
and program collaboratlon and activities. . 4

s

One noticeable factor in regard of capacity of local pro-
, o .
gram delivery is the apparent intent of the federal :government

to improve the capacity of local government to deliver services
-
but also the apparent failing of the federal government to do so.
" All of these programs share a common intent and
a common failing. There intent was to improve the
capacity of local governments~to deliver services.
Their failing was that they were fatally fragmented,
even when they were supposedly unified. Without
exceptlon, these programs increased the problems of .
local chief executives and encourage-the fragmentation -
‘of effort within local governments by fostering discreet
and competing administrative structures and interests.
¢ (Scott and McDonald, 1975, p. 787)

<

We have noted- that some of the dlscrepanples of the federal .

.. government to achieve cooperatlon and coordlnatlon and thg fact

that the prollferatlon of programs from the federal level itself

may enlarge ox.“comtribute to the fragmentation of programs at

the local level and the 1nab111ty of local officials to achieve

.

.coordlnatlon wh1ch has not been achleved at the national ‘level.

. . | =32 - 5 :
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However, the management capacity and the growing capgcity of
;ocel governments, some of which have not had much if any

- .responsibility in the human service delivery program system, to

increase tﬁei; capability seems promising.. General revenue -
sharing'hae‘not helped strengthen local decis?pn making. LMushkin,'

1977, pp. 250-251). However, experiences under the CETA program,

’

a special revenue sharing program, indicate that certain advances

have to be made. One of the items for discussion in the future

A

- concerns the elements that are relevant to the successes of -
local government in achieving the capacity to mahage programs

and to deliver ‘services, and what are the obstacles to thesg?

One of the concerns, however, is the mechanism by which

the federal government attempts to achieve both service dellvery T
and the objective of 1ncrea51ng capacity at the local level. A
General revenne sharlng itself may mean an ever-growing dependence :
of local governm t on federal funds. (Benjamin, 1973, p. 192).

"This dependence Z:uld be detr1menta1 to local governments

functioning in those areas in which they should be functlonlng

P

-

and in doing the job that they do best. Rublno has pointed out
that state government may lack policy management expertise due

to the federal determination of state aéency structure, goals,

»

and activities. (Rubino, 1975, p, 772). The extent to which

‘the federal government seeks to achieve capacity building at o

LR Y
. N - - N .
1
. . N
‘
.

_the local level and.theﬁmeans by thch'such capacity building

» "I .I
~
¢

is eought may indicate that there are incompatabiiities between 2

the ends sought and the means used.
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One of the crucial factors in this situation is that the

various levels of governments and the various types of govern-

ments are not in and of themselves equals, hot. only in terms éf

the scope of their authorlty but in terms of the types of
activities which legally they are able to carry out and the type

- of authorlty which they have had delegated to them by agencles

that stand legally in a superior position to‘%hem.

Municipalities are political subdivisions of the
state., They are created by an act.of the state
legislature "....as convenient agencies for exercising
such of the governmental powers*of the state-as may be
entrusted to them....:The number, nature and duration of
the powers conferred upon these (municipal) corporations,
and the ‘territory over which they shall be exerc¢ised,
rests in the absolute discreti®n of the state.......
.The legislative act in turn becomes the "municipal
charter.”

Counties, on the other hand, are more often not
political subdivisions of a state. Rather they are
, . more commonly administrative subdivisions of it. Nor
have many of them ever received (and, until recently
ever seriously sought to acquire) that limited grant
of power necessary' for them to achieve a meaningful
\ . degree of self-government.

3

The essential difference hetween county and -municipal
government, in many states, is therefore to be found
ﬁ? - in the presence, -or the absence, of a grant of power
from the state for purposes of local self-government
as defined in, and dellmlted.by%Ja municipal or county

' charter. (Belmonte, 1973, pp.~561-562).
" . Any analysis of capaclty building at.the local level, and
_thereby the success |or failure of decentrallzatlon to achieve
b its purposes, mustktake 1nto consxderatlon the dlfferences of
the various governmental units which are operating. Under the
CETA program, those agencles ‘which can be prime sponsors are
states, municipalities and countlesr Thls mix of the varlety

:fp.
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df local government agenc1es having ability to and responSibility

_ .
1
L 4
I's

-

for managing programs and generating policy has becen overlooked
'in most analyses of manpower programs.

Nixon's new federaliSm mas an attempt to rely upon commu-
nities, and not new programs or new féderal agen01es, to deliver

program serv1oes in the social or hluman resource area. (Nathan,

.

»

1976, _p. 47). There was little ana1y51s conducted to determine’

r

the various governmental capabilities of the agencies being
entiusted with the responsibilitf for these program;iw However,’
after several years of decentralized manpower programs it is
poSSible to analyze the experiences and to see the extent of which

!

» there have been poSitive effects for state and local relations

‘

-

undetr the aegls of these federal programs,

A few analysts have identified those areas in which tﬁey -

1

\ -
. find that federal programs or policies have contributed in positive

ways to the state and local relatjons. (Gilmer et al., 1975,

p. 776) . (Snedeker and Snedeker, 1978, p. 72). First, the grant
in aid structure proVided clear-cut and well-identified roles for
states in the management of various programs. Second, the states.

have been allowed a great degree of flexibility in their administratio:

5

. -
2

of programs, and by hot being requnired to create new agencies they
have not weakened existing governmental relations between the
various ‘units and institutions. Third, the federal aid program

has been one familiar to-and acceptablé to local governments.
Four, the technical assistance role of the state tends to have a

beneficial effect‘on pulling‘the'various levels of government

-
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e - together, focuaing more on substantiye‘issues. Five, whe:e local
,matqh proviSians aéé part of, the program, this also helﬁs to

ad 'promoﬁe'beéter sfate'and local relations.. Six, oftentimes the
various inséitufional arrangements such as councils and advisory
broupsﬁhelps to strengthen the state and local relationship.
and finally, where there are no special or spacificVrespongibilities

A assigned to the states‘federal officials often'wiil design a
specialvstate role for certazgizéspopsib%iities, éhus promoting
an inter-governmental cooperation on all levels of government.
(Gilmar et al., 1975, p. 778). / :

The relationship between the various levels of government,

-

. .
: D
, X .
5
N a4 & &0 & S BN aE .
* * . .,

in terms of their differentiation of functions and authority,

is more 6f "a'marbIe cake rather than a layer cake" felationship,

where the.decisions of governmental functions are made at all

levels in the system. (McPherson, 1976, pp. 198-199).' What are
é the. advantages and\dlsadvantages in such a mixture of- functlons

and respon51b111t1es for local control of programs° ‘With respect

'wf” to the CETA programs analysts have identified benefits of local.

.
. . N
. e .
; :

control.

The NCR study has focused both on the pracesses

and the product of manpower programs. It has found

that lotal control of programs has resulted in

t ighter program management, greater accountability,

and more rational delivery systems. Local manpower
planning, though still weak, is more meaningful than’

in the pre=CETA perlodffand grassxoots participation ,

in the planning process is gredter. However the shift

of program control scramble the relationships among :
- government jurisdictions and among the local institutions
that deliver manpower serv1ces. (Mirengoff, 1978, p. 279).

3

Thls scrambling of the relationShlps requlresAghat ana1y51s'

% ) ‘dlstlngulsh the different levels of pollcy analy51s and program

Q * ) -35-
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action. (U.S./H.E.W., 19;§, p. 15). While de-categorization
reflects attempts to overcome the aggregationai character of
separately legislated programs, the emphasis has been on the
1ntegration of policies and programs among the various levels
of government -and on each level of governmepnt, (Cummens, 1979,
" pp. 437-438) . The issue that arises is the difference between

' state and 1oca1 conditions reiated to policy analysis from those -

of the federal level.

N

At the local level, social and economic encouragement may
be a more important factor than competition and political power. "
(Cohen ané Farrar, 1977, p. 90). "In one stud&-of implementation
of a voucher system in the jocal school districts, for example,
1nd1cated that there are implications for innovation in education

i

i

|

|

!

i

i

!

!

. +  the experience of the voue%hering at the 1dcal school level
' A as a soc1a1 program that can be encouraged by decentralébtion

l but not through competition, The vouchering system achieved
objectives not in terms of increasing competition'between the

II various actors at the‘local level, but in fact encouraged surfacing
of agenda items and objectives other than competition.

ll Decentralization both generates and nurtures diversity at

lI the local level because of the pre-existing variations among ‘the
states. {(Autry and Dement, 1977, p. 6). (U.S./H.E W., 1977,A\\\ )
l b. 4). (Ruttemberg, 1970, p. 64), This diversity among the
states, when seen from the national level, creates a 51tuation A

|

where policy perspectives do not cancel each other out but tend

to become composites without reconciliation of ‘differences.

' - 37 -
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- (pavidq'!577, p. 13). (Gentry,- 1979, -p. 3]9. Without procedures
Iy )

for reconciliationmr of differences, this aggregation becomes con-
flicting with overlap;, duplications, and‘omissions. One of the.
, positive aspects of decentralization nurturing-éiversity at»the
lbéai leve;\is that the various manpower activities have;geen
integrated as a part of the local government activities through
thé CETA program, (Mirengoff, 1978, p. 100), thereby adapting

national programs and incorporating some national priorities and

objectives in_those of’ the local government's objectives and

priorities.

There may. be benefits to emphasizing state level coordination
of program areas both for manpower programs and emphasizing those
state coordinati9n functions that exist in vocatiﬁnal edugation.
(Mirengoff, 1978, p. 273). (NCMP, 1975, p. 27). (Gilbert, 1976,
p. 137?‘ Whiié this situation from state to-state may not over-
comeAthe divisi&e characteristics of diveréity, it would within

?

in a state utilize those structures available which encourage -
. ’ %
coordination within the state. : o

.
. - - .

Some other factors that affected the structure
of vocationa) education at the stateWevel werg (1)
the organization of the total education system of the
state; (2) the historical development of education
and vocational education in the state; and (3) the role
played by the state legislature and other political
entities within the state. i ‘

- Although the ,structure for the.administration of

. : vocational education at the state level is varied,

- there are some commonalities among the“states that are
mandated by federal law. .Some of these are as follows:
(1) each state must designate or create a sole state
agency for the administration of vocational education
or. for the supervision of administration by eligible
recipients; (2) each state must have a full-time 'state y
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director of dggational'edupation and a sufficient
staff to perform the responsibilities as assigned
" by federal law; (3) each state mjst provide programs -
at the high school, postseconda¥9§and adult levels r
- as well as programs and services for special target
groups (i.e., the disadvantaged and handicapped): and
(4) each state must carry out certain functions like
planning, evaluation, data collection, ‘and the use of
advisory committees. All of these commonalities
imposed by federal legislation have had an impact on
_the structure apd organization of vocational education
on the state level, '

*

Even with these commonalities, however, no two
states have exactly the same structures, scope of
work, .distribution of responsibilities, or Qrganization.
Given these differences, the discussion of state S
governmental structures for vocationdl education must
be fairly general. (Gentry, 1979,_pp..38-391.

Even ﬁith,strong state coordination of vocational education o
the CETA/LEA cooperation has taken ﬁlace mostly at the local
level with véry little state activity. (Autry and Dement, 1977,

p. 68). Perhaps this is the case because under CETA states have

“hot ‘been sure what are their legitimate tasks and have been

reluctant and oftqp~inéctive'with respect to state-wide coordination

of manpower programs. The policeman function also frustrq;es'the

coordination function and there -are too many risks and too few

benefits for the governors. (ﬁockard, 1976, p. 98).

At the state level, CETA may be at a triple
disadvantage. First, it is only one of the many
programs and services for which the governor is
responsible. Secondly, it assigns responsibilities
in which the potential risksuoutweigh the apparent .
advantages of rigorous execution. Third, it is a
100% federally-funded program, requiring no monetary.
investment on the part of states and .localities.

At the state level, gubernatorial attention is much

more often centered on issues involving. state and

local revenues - education, law enforcement, health,

and highways, for instance - than uppn programs in which
* the state and its localities have no financial stake.

(Autry and Dement, 1977, p. 72}. K
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It may be that the federal government lacks, the commitment

to the state role in policy and planhing and that.the tools

given the states for coordindtion reflect this.  The governor,

hoWever, has the authority to coordinate the various state

genc1es that provide rmanpower ‘services. The governor also is

3

respon31ble for prov1d1ng funds to local governments and has the

~
Ve

~ . -
. . . »

1nf1uence of the offlce avallable, by which to 1nf1uence local

b }

control. However, there has been some reluctance on the part of

¢ L3

governors with respect to manpower progrems to take a strong,’

¥ , central role. At the same time states have been suffering ffom-;
3 : ?

allack€of sophisticated policy analysis and cenfraliqed control
of planning. The states themselves need stronger state policy . -
marragement ahd need to be less eclectic in their approach to. this
iesue. .(Rubino, 1975. pp. 773-774).

This raises a question as to whether or not certain issues
necessitate strong ceatralization and even .centralization w1th1n
the federal government. Local governmente have a limited capacity -
" to manage their resources effectively and have demonstrated in

many instances less capacity than had been hoped for by the

federal government. (Scott and MacDonald, 1975, p. 786). The N

federal government has come to realize that decentrallzatlon may

not be 51mp1y an administrative matter, but may actually 1nvolve
v [ 3 .
politically decentralizing certain functions.and -thereby giving .

/up the authority over those functions at the same time.

As you move up to the manager1a1 and pollcy-

/ setting levels, the technologies become more complex .
and “judgemental. Therefore, it is usually harder to
"decentralize managerial and policy-making functions

- 40 - o .
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effectlvely unless the intent of the decentrallzatlon
v is to divest the central level of the function completely.
In the case of polltlcal decentralizations, the intent . N e
often is - to move policy and managerial’ dec151ons to the .
field. This is a legitimate objeétive, but it’ must be = .
. recognized that it is unrealistlc to decentralize.
managerial or’ pOllcy—maklng ‘authority and still hope . Lok
to control the receiving jurlsdlction. - (Porter and.
-+ Olsen,’ 1976, p. 81). R :
p .
It is true, too,: that decentrallzatlon can 1tself lead, to-

gl A
N
= o

duplication espec1ally 1n ‘such areas as pollcy and plannlng. e
s .

(erengoff‘ 1978, pp. 61?62) (NASDVE 1976, p. 1). There ' ‘ S

have been strong arguments for centralized planning and de-
3

centrallzed admlnlstratron. Whether the posszblllty of these .

»
-

two can be merged is yet to be determlned.

1

One very strong argument for centrallzatlon has been that
decentralization decreases the ability to ensure measuyrement
of the aggreoate impact.oﬁ the various federal'programs and the
utilization of federal funds. (Lev1ton and Taggart, 1971, p. 70) )
;é}l control of programs results 1n varlances 1n:prlor1t1es
and expenditures and therefore results in dlfferentlatlon of .
output., (Murphy, l975,;p. 135). The prollferationfof measure- ‘

o-

ent technlques and management 1nformatlon systems makes it

fdlfflcult to determine on a national scale the impact w1th

/! respedt to natlonal prlorltles of the expenditure of these funds.

However, it must be pointed out that this inability to ensure
measurement*ofatne aggregaté impact of federal funds was a
crlticlsm of categorioal programs hefore decentralization was
undertaken with CETA. (Snedeker and Snedeker, 1978, p.~l§)

-
Others have p01nted out that it was just this lack of an overall

A
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skillltraining system, presumably with centralization in a «
feéeral agency., that has given the United States a disadvantaged
position with respect to éurobe. (Reubens, 1978). The European
"edge in education, vocational education andﬂmanpower training
:‘ . comes from tneir degree of centralizéd decision making. The
‘question as to whether other factors than-centralization account
//‘ for sncceSS'in the programs and the difference between measnfing.

L) . .
1 different sets of national objectives ‘must be brdught into con-

N\

) sideration when analyzlng whether or not centrallzatlon or de-
centrallzatlon should be ‘the way that the United States should

go with respect to vocatlonai educatlon and manpower tra1n1ng

3

programs. 4 . , s

‘e s
1
e

-t ‘ .
B. Organizational and Structural Differences of
Vocational Edyecation and Manpower
3

.
.
.~ ~ N N
v
»

.- — .
- . , ‘ .

' . . - |

'
.

)

L

. - + \ ' ‘
-~ One of tHe featured that will be developed from the preceding

diecussion is that the styructure of funding and administration

/

-
,of vocatlonal education differs 51gn1f1cantly from that of man-

bl L f

power. Besldes the fact that vocational educatlon is a much
- 8 °
older system, manﬁbwer, having become a~£edera1 objective only
(. . b“' r -

since the early. 1960s, has stlll remalned a rather nedéphyte pro-

o

3.
gram.in terms of developing a system of delivery.. It-dlffers

-

from vocational education in that it involves the federal govern-

ment in an experlment in decentralizatlon which is not and has
% -

not been the case with vocational education..

1

4 . Y

* ! . N :;.‘ - ' . .
There is the factor of the educational system in the United

States which is that 14 has remalned a fairly 1solated 1nst1tutlonal

Y

structure. (CED, 1965, p. 39). In thls sense, it has.been "

RIC : SR VA
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isolated from the other general forms of local and state govern-

ment. Several reasons have been c1ted for thlS generally 1solated

structure and dec151on maklng posture of education, including

vocational education. Education is extremely decentralized in
) » . =
many respects. There is a general lack of competition and a lack

of profit incentive. Education has also beén noted for a ldck

of management expertise and a preoccupation with in-house pro-

' blems. Matched with this is that education is a very separate.

and sizeable bureaucracy with sepafate professional personnel

and separate tax sources.

As might be expected/when a politial institution _ .
grows dramaticallx\in\;;;e, raises- taxes, acquires - ‘
property, and touches nsitive areas of individual

lives and fortunes, outside influences were not

entirely dormant. When opposition did sporadlcally ) .
occur, the educational administrators developed ~ : .
.considerable skill in devising routines for bulldlng Lo T
organizational unity and diffusing conflict. 1In fact, :
this type of folk wisdom - accepted practices for

malntalnlng professional dominance - was elevated _

into ethical principles which were incorporated into -

the education and on—the-Job socialization of educational
administrators. (Mosher,’ 1977, p. 655)

Coupled with Enis.polltlcally isolated strncture and
separate decision making posture of educaéion "the.ﬁublic_schoois:-
and the‘education brpfession n;ve their democratic roots"in
elitism."' (Bfandon,:1974, p: 1) Ih this fespeot,‘éaucetion
has generally resented government Lnterference, government beln;

other governmental 1nst1tutlons and any dual or multlple

.

educat1 al track in public schools. Vocatlonal educ;!;on a8 part’

»

of the education system has generally résisted cooperation with

‘other agencies as has been documented by a report from thé

- - LN

-

Comptroller General,'s office. .
\ (
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Although. we observe“several ‘instances in which .
‘local officials had.expanded the range of vocatlonal
R offerings by using a variety df community-based -
. » - facilities, in the States we visited vocational edu- L
I “cation autharities-often had not®made full use of
f existing resources.‘ Frequently they had not explored
possibilities of ising ‘either other publig.school
.faci ities, federally funded manpower skill centers,
. .. milita 1nstaliatrons, proprietary schools, or -
’ -employexsites to expand.or:strengthen vocational
) : Gfferings.  Several factors accounted for under-
Yo ¥ use“or nonuse: R

- .
3 » . . -
1 N \ ' . - -
. N

. » In plannlng programs school’ of ficidls frequently
T . have -considered only those fac111t1es under their. ».
- own controlnv‘

d Tralnang resources; have not been 1nventor1ed to

determine what was avallable. -

\ “. 'Costs of tralnlng have, not been adequately determined
' so that-the most cost-effeotlve delivery system could

CL - be adopted . Lo ‘» . \
g o + Delivery of tralnrng has been restricted to
T ) . tradltlonal course, tlme, and facility usua\e patterns.
. ) . Constructron of new school facilities have been'
. favoréd. Lo : p .
. e Tﬂhnsportatlon has not been prov1ded as a means

of linking students with tra1n1ng avallable in a
var!ety of f&ei 1t1es

T
.

. . ' qulpment*and supplles often have not( been acqulred
< . . from government resourgps or solicited from private
‘ A sources. (Comptroller Generay, 1974, p. 47).

There-has been a solldlfication of professional power in . -

education whlch'has been due to, the socia ivision of labor

-

- e

and -the professmonallzatlon of roles. (Cohen and Farrar, 1977,

P 92) These factors .have all con@rlbpted for eduoatlon

A

Y generally, and for’ vocatlonal educatlon spec1f1cally, to develop:

a rather isolationist position. ..

[
~

For our purposes it would be informative to study the

effects on education of its 1solatlon and boundarles as permeated

o ' '-44-
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- greater the similarities of mutually 1ndependent goals, the -

: '-by'other'policy.groupsl “(Npsher; 1977, pp. 656-657). One such

area of examination would be the effects on.education of the

. ’ e e
collaboration between lpcal‘educational agencies amd CETA prime

.

sponsors. It has been the case that from time to time various \

reformers have sought 1nst1tutrona1 change in educatlon through

RETCN

pressures brought by*Informal soc1eta1 groups. " {McGowan and

-,f

Cohen, 1977 p. 45) The eﬁflcaCy of such an- attempt, namely °
to achleve 1nst1tut10na\ change from sutside ptessure, ‘must be
analyzed in terms, of its place within the strategies for

collabOratlon between vocational education and-manpower programs.
. ¢ . ] , o
! , o [ 3
The fdcus on vocatiocfial education and. manpower programs

concentrates on the changes that are neededaan each system to

énable them to collaborate, It has been recognlzed ‘that "the,

\
)

greater the interdependence and hence the greater the extent

., 2 =

and stability of exchanges. (Reid, 1975, Pp,, 121). For this

N

reason there have been attempts to define methods of articuiation

between CETA and vocational education and to)remove obstacles to

e -

collaboration. In attempting to define methods'andtavenues'for L

collaboratlon between these two areas, obstacles which would

b} i !

' impede this collaboration have been Adentified.. Perhaps chief

7

.-among these would be the artificial.separation and division

» .

among the varlous levels of.education’ itself . s keeping .
vocat10na1 educatlon out51de the realm opefationally of other -
areas of educatlon. (Braln, 1976, pp..56 “57). . . Cee
\ & " - :
E] » '." ‘ L -
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"hindered by significant differences in program pianning‘cycles}

_ manpower programs, one studqhof the governor's special’ grants

.

The National Commission on Manpower Policy hastidentified
LAY
several general factors that have® hlndered cooperatlon in the

states. First, there has been the lack of cooperatlon between

‘ 3 S

Q.

non-CETA program managers and the prlme sponsors and the unw1111ng-

ness to cooperate Ln sharlng plans and 1nformatlon. ‘Second many )

aspects of ex1st1ng rules and regulatléns in internal procedures :

have impeded cooperation. Third, manpower coordination has been

terminology‘and reports. Finally, tne,lack of coordinated-and
comprehensive labor market inrormation both for the CETA prime,
sponsors and for sub-contractors hasﬁhlndered the common data
base from which both can operate. (NCMP, 1975, p. 37). Wlth

respect to.the relatlonshlp between vocatlonal educatlon and

. .

has inditated a lack of cooperatlon between the vocational educa-

tion establlshment both at the state level and at the local

level. With respect o coordinating Programs, researchers found'
In many states, the interface between prlme
sponsors and the state voc-ed agencies is the. point
at which problems frequently surface. Many appear
to be centered-on differences in. prlme sponsor and
‘voc—-ed agency perceptions of Sec. 112's JAntent, or
differences in opinion‘on who has the prerogative
to make various ‘key. decisions affecting special grants.
Some apparently have grown from inherent llmltatlons'
in the ability ‘of some states' vdc=ed agencies to =
influence the actions and decisions of near-autonomoy
local institutions. Still others have come ahput as
"a result of systematic or- legal restrictions on.
vocational education act1v1t1es. These polnts of
conternition, described in more detail below,.. have L. v
generally served .to reducegthe potential ef fective-
ness of Sec., 112 special grants, and in several states-
constitute the antithesis of leglslatlve 1ntent

(Autry and Dement, 1977, p. 53). -
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legislative'intent focused on stimulating, through ‘the use of

prime sponsors to®use the vocational education system and

The case of the ‘governor's special §rants,,including the

five percent vocational education funds, is’a’'prime example of

. . . e
incentives and other mechanisms, collaboratlon between vocatlonal v
T < Tta .-, '

education and CETA. However, the flve percéht funds have become
a focal polnt for contentlon, dlsagreement and misunderstandings

as the administration of the funds, both by ‘the state, the prime

sponsors and the vocat10na1 education agen01es, has been 1mp1ement-

ed.™ Prime sponsors saw in many-;nstances the flveﬂpercent funds

%

3 o . sl ‘ N . .
- as politlcel concessions to the vocatlonalleducatlon community,.
N . %ﬂ - ~ .

while vocational education saw the funds as a commitment for -the

-
~

.expertlse. In many instances there were differences dbver the -

use of funds, for example, the use of moneys for allowances. The

.situation here hlghllghts the dlfferences of perceptions, needs

and ob j‘e&wives .
4

In many states the differences in state statues created

’

i

problems for the use of the five percent funds!| For example,
the usé of five percent only fbr tuition as sohevstate statutes
mgy regquire would have exhaus;ed all of the prime sponsors’

Title 1 funds for allowancé payments. Anether instance ﬁ%s_the ‘.

- fact that state staﬁutesglimi;ed the contracting of the state

‘board by the state boaid-ie public education systemsuonly+~

Another instance is differences of opinion as to what were

considered allowable costs and ceiling on administrative costs. >

v

While the prime sponsors:were, for all. intents and purposes,

. " R Y A . . M




~

.

* education's five percent funds out of the mainstream of CETA

interfering with prime spensors' actiéities and in many respects
'managément of the education, and specifically %@e vocational :- .

" education, activities withih the state. The reluctance of

) exlstlng at the state level has itself acted as an obstacle to

" the utlllzatlon of the flve ‘percent funds.. The one state source

~

autonomous entities able to determine within the broad guide-

' ‘lines of their grant application with the Departmént of Labor,

s
e

»

program priorities and expenditﬁre of funds, their relationship
with the vocational eduycation community was that of relating to
a large state bureaucracyﬂ Vocational’education was a bsystem"
and as suCh.as pfettytmuch buried at the state lesel and wit;?%

the education bureaucracy itself. The five percent funds tended

-

[ * "‘ L 3 [ ¥ g (]
in this respect)'51nce coordination became}%ﬁ!?lcult because of -

many institutional and legislatiye barriers, to take vocational

activities. (Autry and Dement, 1977, p. 5). co

At the same time the one leverage point that might haée been .

able to effect at least between balance of state and through
the five percent'funds the leverage for coordination'between
vocational education and the prime sponsors was the governor.

However, the governor had many restrictions and concerns about

was distantly removed from authority over or direct operational

’

governors to act upon the authorlty glven them WLthln CETA

. largely because of. other polltlcal and‘admlnlstratlve constralnts

for coordination and activity between the twp areas, manpowers/
and vocational education, was noticeably absent in establishing

.o : - 48: —..’
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a policy direction and in stimulating coordination between the
'two'branches. This  lack éfLactivity on_the part of'gévé;nors ﬁas}
de facfo, given consent_té’the sepérafé and equal characterization
of §ocati6na} educatioh,'further pulling vocational education

out of the mainstream of CETA. Ore possible alternative-to this

has been the conceptioq?ofmdreatiﬁg at the state level a single

system or agéncj that would administer all, aspects of vocational

-

education and -manpower.

.
)
¥
4

e ¥ threagh—a-eembiaatien~e£~}eg£slaﬁive~and»-«Ln~~-‘

administrative refinements, national policy makers
could promote the consolidation of responsibility U
for interrelated human service development programs .
at the state levpl, the combined package would not
only be more visible, but would also be more likely N
to receive priority than would any of the elements-
individually. Thus while CETA alone might never
generate widespread guberratorial attention, the
consolidation of CETA, Employment Service, egonomic
development, and vocational training would constitute
a "eritical mass" of related activity more likely

* to command the attention and the personal interest

- of governors and other key state officials. (Autry

and Dement, 1977, p. 74).

Having indicated that some of the organizational and

°

.structural differences between vocatipnél education and CETA,

L
4

" we:now turn to a more in depth analysis of the emergence of

the prime sponsor as a coordinator of service delivery and in
— . ‘ . .
many instances, as the deliverer of services themselves. The
/

issue further highlights the question as to the relationship

between vocational educational tfaining and 'the manpower system,

‘raising questions as to the role and responsibility. of each areaw

.
-

-
o
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C. CETA Prime Sponsors:’ Service DeE\merers or w
Coordinators of .Service Delivery - - y

. R i
. . . -
.
. - N 4
e . .
- .
.« N .
' >

The enactment of CETA brought with it the: creation of a -’ ‘“M*'l
new type of manpower phenomenon. Previous: to CETA there had -

been a long history of conflicting roles of long established

- -

aéencies, most of them institutions of state government, some §%
" hoc private and some quasi-public institutions. CETA established
the chief elected official as the main decision méaker, on
o priorities fpr spending funds under CETA. (Mirengoff, 1978, °
> - . .p. 76). This wasﬁa substantial shift in the policies of the
federal government and their approach to delivery of manpower
services. (Snedeker and Snedeker, 1978, p. 19). ' But while the _

chief elected-official was the main decision maker, the implica-

tions of the CETA legislation were that the CETA system, as.

A&

developed by this elected official to carry out the responsibilities
under the act, and to expend the funds allocated by the Depart-
ment of Labor, was to coordinate the services prov1ded by other

service deliverers.

LG

CETA. enacted a new set of relationships between these
\service deliverers»by superimposing a prime sponsor, bn;yit didﬁ

‘)_ ! . N, T 4 k g
™' /mot create new programs. (Mirengoff, 1978, p. 270). (Snedeker

/

(R N

and Snedeker, 1978, p. 12). ' (McPherson, 1976, pp. 207-208). o

¢
~

(éﬁggart, 1978, p. 33) {(Levitan and Zicller, 1975, P. 192)..

ft was an instance of developing a comprehensive system of checks

o, .
and balances among the various levels of government while allow—g‘
ing for administrative rlexibility. The expectatlon was that

. fz{‘: | _.“ ."ﬁ'ﬁ " ) _ 50 - 75. . o ] - ' — .
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the CETA prine sponsors would continue to contract for services
-

with those service deliverers who had previpusly been deliver-

ing the same type of CETA serv1ces. The expectatlon was thétDthe

i
prime sponsor would weave these individual components together

1nto a system. In the beglnnlng, primarily prime sponsors
operated in this way, using prev1ously existing service dellverers.
However, over time prime sponsors began to redeflne thelr ‘role

and we see the emergence of prime sponsors as a new agency for

. - o -
service delivety. ‘ . \\-\\\

One of the most striking results of decentrallzatlon
has been the emergence of a new agency for service
delivery - the prime sponsor itself. This has come °
about .as prime sponsors have attempted to coordinate
and’ centrallze the delivery system. Integration was
accompanied by a reduction in the number of agencies,
controlling the basic operations and extension of’ the
role of the local prime sponsor from administrative
over8eer to direct program operator. Prime sponsors_

: cited additiona)l reasons for moving into operatlons:

- unsatlsfactory performance by existing agencies and a -
reluctance. to choose among organizations competing ‘ R
for program ‘contracts. - Others have suggested that.- ~ ’
Bureaucratic aggrandizement on the part of the sponsor's. :
staff may. also have been a motlve. (erengoff 1978,

-, p. 143)

The prlme sponsors, 1n ‘their attempt to develop the single

stop concept in manpower service del}very, went/one step further

o

and became. that one stop deliverer of serVices. (Snedeker,and .

‘Snedeker, 1978, p. 144). This of course has not materialized(in =

_terms of a total takeover by the prime sponsors, but studles’
1nd1cate that there has been consrderable Shlft in the prlme
sponsor s role and the number of functlons that prlme sponsors.,

have attempted to take over themselves. Thls also may be seen

" & in a‘sense as a balkinizatién of CETA manpower system, .an

. * . . - 51 - ., . . \ - . :6
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own programs, a phenomenon which 1s not particular to CETA

example of the de51re of political Jurlsdlctlons to run their '
alone. (Lieske, 1976, p..332). Prlme sponsors have offered Il
k.

a varlety of :reasons for the need -to operate these programs.

- The Labor Department staff evaluatlon study
concluded that sponsor decisions to become directly
_involved in service delivery were generally related to
(1) efforts to consolidate and closely control
‘certain services, (2) the desire to more closely.
associate elécted officials with programs viewed.
positively by the communlty, (3) the need to

‘ substitute for local’ agencies regaxrded as ineffective
or inadequately sensitive to client needs, and- (4)
the need to establish gsome operating capabilities 1n
areas where there had been llttle or no manpower
act1v1ty prlor to CETA. ‘ S

Researchers for ORC found that the large majority

of CETA administrators viewed se¢lf-operation as a

last resort. Many prlme sponsors feel that their

ability to effectively manage, monitor, and evaluate.
manpower programs mlght be jeopardlzed if they were
. directly involved in service ‘delivery. Prime sponsors -
generally consider planning and program management to

be their primary responsibilities. (Snedeker and

’ Snedeker, 1978, p. 150).

Al

\ . ‘ . ,
It still remains, however, that the near monopoly on

skill training that was he1d by vocational education prior to

-

 CETA has been dissipateéd as the prime sponsors have shifted '

© . to different types of training institutions and also to a

.System of indiéidual client referral. . (Miréngoff, 1978, p. 156);

"W FEER TR I EE YEE SN G (O SN (W

: ' In thlS 1nstance and 1n other 1nstances w1th other servmce

¢ >

dellverers, prime sponsors are maklng tralnlng dec181ons former-'
1y made by vocational education agenc1es. ~(Snedeker'and Snedeker,
1978, p. 162). Inipart this has been dueipossibly-to a desire

. |- : : : -t Coe

to experiment with new forms'of educational delivery and in part

.r
1
|

a desire to run programs fhemselves when faced w1th oftentlmes
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m \ . . . '
recalcitrant and intransigent agencies who do not have the

same objectives or mode of operating that the ‘prime sponsors have.
» .' . v . ' <y ' ’
Prime sponsors have then had to make decisions as-to the 'trade- .,

’

off advantages of contracting with establighed servicé deliverers

.
*

and taklng over services themselves, “‘ S

'Ab‘w

It must be remembered _that this is an extreme step for prlme

x
.

sponsors considering that few if any ad h&d experience in human

service program delivery and this step intoia aew area of pro- " b
gram'services was a major step for them. .The‘advantages th;%.

pr1me sponsors had to forsake by falllng to contractfw1th ‘ '
established service de11verers was in glving up the pre—exxstlng.' f‘ .
linkages. with other agenc1es and programs, -including fUnds that {

-~

f . .

these serylce deliverers representedx (Snedeker and Snedeker, 1978m

<

. pp. 148-149). It meant also g1v1ng up the professiOnalism that
Y,
these agencies had developed over t1me and e1ther buying. that

R

’ profe551onalasm by h1r1ng staff or developlng that professionalism -

-

.unstaffed. It also meant that prime sponsors would be developlng
. !
. , related but expenslve and duplicative functions overlapplng those

of service deliverers a;ready in operation in their areas. ‘The.

- . - ° . v

situation as it exists raises the question as to whether the
CETA operation at the local level is dLstlnct from the vocatlonal

education operation or whether 1t is simply a dupllcatlon. The~ '

. B8y g 1
5. .
’
. -
r

action by the prime sponsors to take over certain-functlons,_‘
" including vocational training, as. performed by other service
l . . deliverers, raises 'the issue .for program coordination. as to- the

I objectives and functions -of each program area and the extent

=53~ L
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to which they are consonant and the extent tqQ which ‘they are
diVérgent. o ' ) .

.
" .
1 ¢

D. Vocational Education and CETA: Synonymous,
Distinct, ‘or Conflicting? ' T ‘

For some time there have beenla number of advocates. for
establishiﬁg training oufside the presert public education in-
stitutions. This has been advocated in m5;§ instances since
there has been a percei@ed needlfor remedial education, which
has been used to indicate(the‘failure of the present public
éducational institutions to perform their responsibilifies.

(CED, 1972, p. 48). (McGowan and Cohen, 1977, p. 30). . Most

’succinily it has been. stated that schools have in some sense
* =

failed to serve some students. (Wurzbﬁré,fl978, p. 47{. The
issue rdised is whether or not the vocational education system
has been deficient and whether or not these deficiencies were
great enough to create a separate s&stem of service delivery

or whether this was, in fact, the issue in the creation of CETA
and the*mandates given the CETAlsystem.

QIt ha§ Seen noted that the chief Congressional criticisms
of vocatioffal education are many. First, vocatiohal education

is seen as providing irrelevant skills tfaining‘for téday's

job market and especially for tomorrow s economy. Second,
vocatlonal education has 1551stea on maintaining "old categorles"
training. Three, vocational educatlon 'is seen as belng run by

+

an encrusted, defensive, unprogressxve educational establlsh-

.

ment, unwilling to cooperate w1th soc1ety s other tralners for

- 54 - N . ! . . te
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empioyment. Four, dominated by rural vocational inrerests‘
vocatlonal educatlon has shortchanged the c1t1es. uFive, .
‘ vocatlonal educatlon, whlle mandated to serve the dlsadvantaged
and sgecial target groups, has a history of discrimination
against women, minorities‘and the handrcapped. Six, too‘ﬁany
of the vocational education resources,have,been used;for high
school‘programs’and-not enough has been used for postsecondary
efforts. . Seven, there has not been a signifieant amount of
hard statistical data for progjram evaluation to determine whether
or not vocatiohal education is meeting its obﬁectives. Eight,.
there has been a general refusal by roatiOnal educators to’

engage in statewide planning and too much time has been spent“in

protecting thelr turf. Nine, there has been a general lack of

Zoncern for out of school youth and unemployed yout (Halperln, ;'

1978, pp. 11-12). ' : _—
Again t?e isolation of vocat10na1 educatlon is cited as

that reason why the vocational system has been out of touch with

, other institutions delivering the kinds of programs to the

clientele that CETA‘has been designed to serve. ".....It is’

,

true ‘that failure to provi&e effective vocational education pro-

-

4

grams which serve all youth in the schooIs has led'to the develop—
nent of the federally supported'remedial programs operated out- g .

51de the schools." (Evans and Herr, 1978 ip. 73) . ’fhis criticism

[
of vocatlonal educatlon, however, has been leveled as educatlon

.
- —
-

rob

in general. "Probably no other large American undertaking has -

] 3

. been isolated from, and resistant to, the general advance of .

i
4 -
% .
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R state public educatlonal,system. S

’ . . . ‘ R \ '1‘\

production‘methods as education." " (CED, 1965, p. 39), 1tis

.

. . % . o .u = “w‘- * \‘Q‘ ) .
Just this characterization of education andovocatlonal‘educatlon

which has‘ﬁargely forméd the basis for arguments of- a separate

% -

remedlal system af vocablonal tralnlng and education outslde the

!

The p051t10n as stated in 1969 still has the force“today

MThe argument in 1968 f8r vocational education \3
.control was multifaceted. It was .an argument for the .. .. . .. |-
protection of a-large governmentmlnvestment, for the boe. o R
utilization of professional expertise developed over ' ° R I
a long period of time, .and for,the concept-of vocational ) l
education as an lntngal part of the broader educational
respon51b111ty for the development of the whole man.

But it was also an argument for state control of federal

in terms of the ratlonale for“an alternatlve educatlonal system. - I
!!

~local level. The central issue of concern_ at this p01nt is the

-+ - ‘program dol}.ars. In every'state there is—a Vocational ) - "“
Education Board which has long controlled the expend-
iture of federal vocational education funds. Generally

"~ these boards have not been responsive to the changing

-ihdustrial patterns or, more particularly, to the

changing educational requirements of.the cities.....

~

Opposition to relinquishing control of the

institutional program to HEW was based on an unwilling-
_ness to turn it over to a system controXled by these
'~ state vocational education boards. The opposition T
was not based on any disagreement with the concept of
the skill centers, which were, after all, jointly. . w
developed by the Manpower Administration and Vocational
Education. So long as the federal government through
the Department of Labor retalns authority to spe01fy
who should be trained and for which jobs, the pfogram
can be made responsive to the national needs.. That
is the key. (Ruttenberg, 1970, pp. 19-20).

1

Such "is the formulation of the argument for a separate.

- ‘-

- *

%
3 . B .
N N - - -

»
U

manpower training program both at the federal level and at the. .

«
-

P

issue: of correcting a deficient system or program by creating - 'ky
i 4 P
a competitior and the advisability of %hls as a pollcy p051tlon, :

S - '\__“‘,“V
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_history of separatism, to the extent that one is considered

w ¥ .. . -
‘e "k 'EE Tk OEE (R TN TS AN T e
.
A Y . .
. :

?; driyg these two ‘institutjéns apart. In the implementation of -the ‘

g N N N . . - -3 . . Ry
. e o . . .

\

It is true that educatidn"and employment establishments

are separate bureaucracies with a long history of separatioh.

. "The education and employment establishments are typical

bureaucracies, essentially inertial: Between them is a long

'public,' the other 'private.' They meet at a comparatively
narrower frontier." (Wirtz, 1975, p. 64). The initiation of
CETA and the designation of the local elecfed bfflcial as th

prime sponsor has put the local government, v1s~a-vis vocational

v ) [

educatlon, in a unlque situation. The school systems are nder

ment operation except for where the states operate balance of

state under CETA. And even in many states, Balance/of Staté

LY

. . >
sub-regions are administered by local government its. Vocational
education for many purposes is a' state system run- at the local
level through‘the local public sgencies. In both respects they

represent two different and distinct systems, each havlng its own
. . ) | <
tgpe of 1nstitutlonal 1nert1a. (Lieske, 1976, p. 331).

¢

Perhaps because of these 1nstatutlonaé/;nd historical
% é <

differences tensions between CETA prime sp nsors and ‘schools

is‘quite-noticeable. A variety of spec1fﬁc factors have.been

)
1dent1f1ed to aCCount for the ten51ons and the differences between

CETA prlm sppnsors and th local publlc schools, tending to

A
[
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. CETA youth programs such divisine tendéncies have been noted. I
The presentation describes some observations as_. T
. to tensions perceived relative,to past prime sponsors/' .y
LEA collaboration. Briefly, from the educator's ;o l
perspective these were: - . ' &~

\ poor pastﬁhistory of collaboration; ) i L
'restrlctlve CETA ellglblllty income guldellnes,

j -lengthy and ‘cumbersome forms,

.
.
.
.
.

\ ¥ " funding uncertainty; | N
. L
lack of emphasis on training in CETA programs;

-

. focus on CETA on economically disadvantaged youth;

- lack of*sufficient CETA administrative funds;
‘poor match-of fundlng cycles between the prlme 3
sponsor fiscal year .and the school’ year; AL ' .
reductlon-ln—force problems in publlc schools due
to d%fllnlng enrollment, and - '

7 ’ L o~ .
the perceptlon or view that YEDPA contains inherent
criticisms of public schools. (U.S. Department = '.°
Department of Laber, 1978, pp. 11-12).

.
Nk wh e
1

"-

Other analysts have also noted spec1flc ‘conflicts between

CETA and vocational education program goals and phﬁgisophles. e

- S e
.

PO
» »

(Mbrengoff 1978, p. 149). S
. Both systems seek tg/traln those in need; but SR ’
there are significafit differences. Clients of TeTa St 8

- : are generally more economlcally disadvantaged than .

‘ Vocational ‘education cllents and therefore require .
. . more supportize ‘services. "Vocational ‘education “ \

.o ’ emphasizes in tltutlonalatnalnlng in a broad array Cos

R ~ .. of subjects over -longer time perlods, while the .

| R - majorlty of prlme SPOnsors favor "shorter: terms, more Lo

| - flexible training,-with dlrect linkages to the local

'job, market.A (Snedeker and Sfiedeker, 1978 . P "163). '

3
s

é,q‘

v ' And w1th respect to*the youth progranms , dlfferences “in e
v <L

¥
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o ..  operational dqd polléy pbstures for vocatlonal educaEYon and
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"~ - 1local educational agencies have been noted.
" The first vear's experience, however, has thh- o e
"' lighted some.basic problems. They all trace back to the .
incompatibility between the prime sponsors' federally
linked program year and the LEA's schoel year.
. - The differences in the calendar have. led to a number
' of problems. First, schools have difficulty hiring T
qualified persoms they would otherwise be able to '
pick if the planning years were compatible. e
Ofher schools are not risking these hazarq%; and are

H .
TR T . .l
4
3
v
3
s

y

1
-

'

‘;nstead, 51mp1y adding the YEDPA load to curren
1 4teach1ng, .counseling,, and administrative loads. e
Another problem arises from the lengthy lead-timeg . .
‘that schqgls take- for programming and budgetlng.
chools' dre also encountering difficylty in _
,coordlnatl class schedules for in-schoolers .- N
T part1c1pat1ng in YEDPA. Schedules for the fall semester “
- .are made up in the summer orQsprlng, before YEDPA work - oL
. and service schedules _can'be establlshed. ‘(Wurzburg,
X 1978, p. 49). '

n“

. 7 * : :
Other observers have no€ed that. at best the relatlonshlp

/

e W WE RS e
. - J

between educatlon and spec1f1ca11y vocatlonal educatlon and

A A Y

the CETA prlme sponsors is one of strangers and often‘as one -

of hostlllty (Apker, 1979, pd)2) ' Others seé 1t as a dlfference
< ) »
.in strategles and outlooks and that many changes 1n the prime
} L]
sponsors choice of program dellverers for tralnlng was perhaps

more for polltlcal reasons than for programmatlc reasons. In
’ $
S
» any event, tbere seems, to be suff}01ent detalllng of d1fferences
betwe%p,vocational educatlon and CETA to warrant con51deratlon

., _~

of the possible effects of thesa!factors upon (1) ‘program .

. -

.,«.. -
i W R S -

delivery of each system, (2) the compatlblllty or 1ncompat1b111ty

o7 of the programs as COllaboratlve_systems, and.. (3) the poss1h111ty \-.

_ that alternative or supplementary systems wouldfbe;a better mode .
‘ ' of relatzsnsh&p for the two systems. o | L. ‘
The fact that vocat10na1 eggcatlon, as a pollCV and ] Y
program area, is not famlllar to the prlme sponsors_has - .

1 - ¥

- ' 3
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N ' contributed in large part to the fact that prime sponsors have’
[ :;_‘" - - ¢

‘ . - . e
chosen to go with other service deliverers with which they-are

ﬁresumably more familiar or have chcsen to attempt service
. . s v

“ 8

" . delivery themselves. (N.L.C./U.S.C.M., 1974, p. 14). While

» Lot

- I . . . g . . B '.. N ’
publlc vocatlonal'educatlon is not a monolithic organlzatlon,

yet the confllcts do. persist betWeen vocatlonal educatlon

.

1nst1tutlons and prime sponsors. (erengoff 1978, p. 149).

.

One noteable example of confliét is, as we have'seen, the

. -

dlfferences that have arisen over the use of the CETA Title I

five percend funds, The fact that the leglslatlve intent for °
the use of these funds- is not clear (Snedeker and Snedeker,
1978, p. 65) has helped to create ambiguity, conflict and dis-

cord over the expenditure ‘of these funds.
]
o ' ‘ Fleld researchers have cons1stent1y noted differences!
. between state voc-ed agency and CETA prime sponsor

perceptlons of Sec. gll2's intent. Vocational edutators,
.tend to view the ‘funds as proof of legislative commitment
to utilization of state voc-ed facilities and accumulated
expertlse in the design and delivery of CETA tralnlng !
. services. Prime sponsors, by comparison, dften view
’ . ‘ Sec. 112 strictly as a national political concession

) ' to the vocational education system. (Autry and Dement, q

1977, p. 53) b

8 . .

. The ambiguous, conflicting character of the five percent

funding helps to create confu81on and has decreased the impact
®

of, CETA on vocatlonal educatlon. Studles conducted by the

v

;Natlonal League of C1t1es and the U, S Conference of Mayo s in
the Large Urban Areas§1nd1cates that ‘in these areas the mpact
'on vocatlonal educatlon of the 1n1t1atlon of CETA has been .

mrnlmal.’ (N.L Cc./U.S. C M., 1974, pp. 1-2). (N.L. C /U S.JC.M.,

]
-

. 1977[ p.°7)- oo v
. o - . = 60 -
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. .prime sponsors have been exploring new approaches to classroom

CETA-type obligations. It may be that the objectives‘gf the.

8

. However, an inte:eséing paradox arises. It has been noted
that the prime’sponsofs are using %ﬁe public school system, '
(Snede];er and Snedeker, 1978, p. i'6_2) but ‘at the same time they
are reducing their ﬁti}ization'of vocational éducqﬁioﬁ facilities
for training. (N.L.C./U.S.C.M., 1974, p. 20). The prime .
sponsdrs have contracted *ore'thah three timeé the funds of
Title I., as they have with the'five percent funds, for t;aining. -
Tﬁe question remains why }s'the vocational education portion of
public educatiog being~avo§ded by prime sponsgrs, while '

1 -

trainLngﬁ' (Snedeker and Snedeker, 1978, p. 167). }ncluded in
this emphasis are increases in indivkdualtreferrals. ’At a
time w%en«grime sponsois are’ seeking to meet the needs of
individual clients, when they are looking to innovaglgg;and

alternatlve me thods, and whlle they have a lack of expertlse

~on the part of their own staffs to prov1de certain program

'inltlatlyes, the questlon:becomes quite important as EP the

. reasons for the lack of cooperation ‘and i?ﬂlabordtign between

vocatlonal education-and the CETA prime sprsors This is
espec1a11y true since there are funds that have been set a51de
as incentives to increase collaboration.

Onelipterpretation could be that perhaps the voqationi;

education system could not and should not be responsible for
- ' L 4

vocatjonal education establishment and the objectives of the y L,

CE?A prime sponsor system are different, diveréent énd‘that'

R T S
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overlap is minimal.®* Perhaps the vocational education role in

a poverty program is different than a role that it might have in

accelerating productivity and growth, (Thurow, 1979, p.-334).

.Perhaps the discussions and analyses of the need for collaboration’

¢ -

between vocational education and CETa haVe focused too nuch on

the forms of collaboration and have fopcuséd too little on the

.

substance of collaboration.

There is a need to shift the focus of voc~ed
- attention from matters of form to matters of substance.
With attention now largely centered on nonfinancial
agreemehts, restrictions on funds,.and the mechanics
of having programs start on time, state sponsors, and
voc-ed agencies have given "little attention to matters-
of program content, adequacy of training, quality of
instruction, or linkages between training and jobs.
In most states, neither the state sponsor nor the
state voc-ed agency keeps track of the,.combined five
percent and Title I CETA voc-ed effort (Autry-and .
Dement,. 1977, p. 83).
- ]

The emph;fls upon form as opposed to-. substance could be
explalned from the polnt of v1ew that the CETA prime sponsors
are quite_new at the manpower game and were given a mandate

in 1974 to create-a program deiivery‘system for which they
had little experience and little exﬁertise. Coupied“dith this
was the 1nauguratlon of public serv1ce employment through
Title VI near the end of 19'%4 ~and the grow1ng fundlng level of

public service employment which consumed almost,the entire ,

attentlon ‘of prime sponsors across the country. f

, ThlS focu51ng upon establlshment of ad@lnlstratlve systems,

\

the establlshment of data systems, the establlshment of fund1ng

N .c

accountability systems placed the .prime sponsors in a position

> .
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of looking to expedient forms of program delivery and giving -

+

. o ‘ - L :
,little time to look at tlie substance. _The principles guiding

the structure of delivery systems for manpower have been those
. related te organization, purpose, and standards. They have not

deve%oped“a relation to an overarching policy frmework. (Swansbnh

N

1979, p. 251). But if the CETA system is the development .of a

new for of‘delivery system, to what extent will the American
educatiornal system need to address itself to structural changes
to meet obiNgations, (Apker, 1979, pp. 1-2) for example, under .

the mandates of the CETA youth programs?

American education cannot fully meet its
YEDPA obligations through its present structure.
. ,Change is needed. Such change must be planned
' and implemented in ways consistent with all basic
goals of education and the educational needs of o ,
- all students. YEDPA provides education with several
) opportunities. for basic change as it seeks to meet,

+

its obligations under this Act. .
Opportunity 1: To plan and implement ways of.
% - utilizing the broader community in the educative ™
process. ’ .
Opportunity 2: To learn about and implement
new ways of awarding academic credit. Throughout
the YEDDPA, repeated emphasls is. placed on the
need- to find ways of awarding acaderfic credit for
work experience. v : ’
Opportunity 3: - To provide diversified educational
opportunities for students within .the framework oL

e

an integrated educational system. ]
Opportunity 4: To enhance and protect freedom

of career cholce.
Opportunity 5: To relate educational experignces

to later Iife style activities of youth. (Hoyt, 1978,
pp. 26-29). .

e

v

CETA has focuséd on a nefgclientele to pe served both by man-

power programs and by public edﬁcation. (Evans and Herr, 1978 *

.

p.. 271). (U.S. Dept. offﬂﬁw, 1978 p. 48).‘ The question which
1 "63"
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arises, however, is the extent to which the particular needs
of the new client group can be served either by vocational-
education or by the manpower program, or whether there are

different needs that must be served by each.

-

-

For some there is little evidence that preventive meéasures

-{those ptovided by vocational education) will ever eliminate the

-

need for remedial measpres (those provided for example, by

‘

manpower programs).

&

.
~
°
B .

- Some would suggest the expansion of manpower
services to all those in need. Others feel that emphasis
should be given to preventlve rather than remedial

. measures. -.The argument is appealing, but evidence is
lacking that increased expenditures on the*education
and training the first time around will preclude the
needs of future remedial efforts. (Levitan and

! - Taggart, 1971, p. 100). BN

-t

The point to be made here is that the questlon‘of 1ncreased
educational funds may not be a questlon of trade-off of funds
between vocational edueatlon_and manpower programs but that the .
exﬁenditure of funds in each area ds dependent upon the objectives
to be achieved and.the needs\of the client community to be

served. by each program area. This puts vocational edycation

and{maﬁpower not in a competitive relationship but puts them

in a relationship where each is serving different sets of
» Lo e » - N
objectives which are related and complementary but which are

none the less different and diverse. *
But while the interests-and obligations of each system may N
be different and diverse it is not posslble that they should

operate separately and .autonomously.. There must besan

e integration of remedial and. vocational education programs.
~ . . . -
| : S - 64 - - .
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In fact, the frequent :;;I;;;‘g;sschools in the

past to motivate students and to prepare them
occupationally has created the demand for remediation..,
Even with the best of occupational preparation in
the-schools, however, the neé&d for remedidl programs
- will continue. T ' - .
And further, though remedial programs are making
significant contributions, they are still inadequate

in capacity. Unfortunately, they were established ° -
piecemeal to meet current crises, with too’little
‘attention to interrelationship with other p ograms, “

existing or proposed.  Duplicated services”are *
available among some programs, -and other needed ]
services do not exist. (Evans et al., 1969, p. 57). T

An example of the differences between vocational education

'and,manpower concerns the geographic areas that aré defined by

Education and manpower involve multiple

[

the program operations.
and noncongruent .geographic jurisdictions. Under the CETA’
system, iabor'mafket areas were.replaéed as program;geographid

areas with political jurisdictions. (Mirengoff, 1978, p. 74).

This seemingly unimportant factor has significant and far

reachirg implications in terms of the definition of the character

of the program, based in paft iupon the population identified by
- -

the area served by -the prime sponsor.

. Organizing program deliverers and program services around
. = . . c

client groups and professionaiism encourage separation ofpro-=

grams. . (Barton, 1977; p.-89). The separétign and segregdtion

1

- ) . - (3 .
of areas of education and 'training causes a segregation of - ,

’

students and raise's problems of artiqd&ation and mobility between

‘programs. (Evans and Herr, 1978, pw 311). (Wurzburg, 1978,

-
-

PP. 43;44)., A sec0nd'¢Qﬁce£n'with respect to separate éﬁé . o<
segregated programs is'the~extent of wbich duplicattén and -

Sy 65 4 _
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b overlap‘o%;seréioe delivery~occurs} ,This.has‘been one, of the
chief concerns for‘the relationshlp between vocational education
" anplmanpower'programs.» To date, however, there_have been few ,
if'any satisfactory studies or,analyses which have identified

and measured the extent of duplication and overlap created by'

.

< jurlsdlctlonal 00nflguratlons. The gtatué of the concern for*

this aspect of programs remains at the level of assertion. e

r}

-

T I . There are consequences in terms of the programmatic‘mandates

o

glven to" the respectlve programs which. enhance the perception

h ‘l

.
°

that there is indeed dupllcatlon and overlap of programmatic .

.

activities. = For example, Congress and the federal administration

-

[

. . M ‘ ’
I Gl SN T aaw A Am
; : :

have bgéi,pushlng for more credit recognition of nontradlt;onal

. [y

training, espe01ally w1th work experience under the youth pro-
V .

~

‘. -

grams, (Wurzburg, 1978, p. 16). « There have also been

4
4

criticisms, of ‘education generally, that we need to change the -

- present credentialing system to meet the needs of-learners in’"

terms of articulation between systems. ' (Hodgkinson, 1976, p. 31).
The perception at'base in both of these approaches-is that the ¢

systens are deflnltely separate, that there are dlfferences
. - ¥

between the systems, but that the systems should .in some sense .

-

»
3
4 ’ Y
s

-+
AY

1nterface, overlap and interlock in such a'way that cllents who
]

‘ . have a diversity of neéds not presumably met by ‘any s1ngle

I3

~ - M “
- W

®

system, canfhave the option of moving from one system to anqther.
. 3 “- . , "
This condition'is.exacerbated by the fact that there is a

perpetuatlon of the lnstltutlonal separatlon between academic

Lol

n , and vocational educatlon w1th1n edncatlon itself. (Mangumh 1969,

LI
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p.«143).

,educatlon w1th the CETA program.

. of educatlon generally

v o

a,

v
.

&

whls separation 1s«perpetuated in part through federal

law whlch has mandated separate admlnlstrathe structures for

-

academlc and vocatlonal educatlon.

»

coordlnatlon between vocatlonal educatlon and educat:on %sperally

There haSGbeen a lack of

There has been a lack of coordlnatlon w}th other educatlon pro-~

A

grams or dellverers of vocatlonal educatlon and the criticism

has been that there: has been a lack of coordlnatlon by vocatlonal
wy t

+

(Comptroller General 1974,
pp. 26-28) . 1t has been asseried ~that’ there “should be" no

d1st1nct10n between 1ntellectual competence (academlc achleve- R

'ment) and manlpulatlve skills (vocatlonal educatlon,achlevement)

(Evans et al., 1969, p. 63). ©One attempt to achieve a greater

1ntegratlon of vocatlonal education would be the incorporation -

of votational education as part of higher edhpation or as part:

(Evans and Herr, 1978, p. 305).

-

What these consrderatlons p01nt out is that vocatlonal

education is pulled in a dllemma between two polnts. (Brandon, g

On, the one horn of the dllemma vocational educatlon

.

On the

1974, p. 25).
is percelved as belng out51de the dopain of educatlon.
other horn vocatlonal educatlon is .accused of creatlng an elite

currlculum and excludlng those who need SklllS. Vocatlobal

educatlon suffers the dllemma of being pulled 1nto vaxious camps

or’ belng pushed out of various camps. Whlle 1t-1s p0551b1y

true that vocatlonal education must avoid becomlng elitist s

(Evans and Herr, 1978, p. 305) and that there are many who\ébuld

'benefi% from skill training, there are .some who go “even farther

-

TR -
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and assert that education, specifically vocational education,
should not be viewed -as ‘preparation for workfbut as.a part of .

N . work. (Wirtz, 1975, pP. 96). The question,‘howevér, still i‘ ,

-

remains as to how these two areas are to be integrated.

»

. The issue has been ralsed in terms of vocatlonal educatlon

and manpower. as supplementary or-alternatlve systems. As we

have notea ‘before, several critics of vocatlonal edueation have

N

?

.
- T OOy T An = O
R .

argued that the development of'a%&ernative educatien systems

— -is justified becduse either vocational education has failed in,

~

v " ' o’. [ L [ [
its mission or because vocatlonal education has a mission which

1y

is separate from that a551gned to the manpower programs., The

-

-

1dea of ttilizing separate and parallel systems has been tried

in "the Unlted States and &broad and is an 1dea w1th Some 1nterest,
S
esgec1a11y by the U.S. Department of Labor.. (Evans and Herr, 4 ’e

.
g -) m‘h

«1978, 'p. 309) . HoWever, even before CETA, only a small portion
of manpower funds wentffor vocational skill training\ Vocatfonal
eoucation and manpower have not been truly syncronﬁzedtor ]

" synonymous; (Brandon, 1974, p. 9). (Walsh* 1979, pp 230 231).

(ﬁ;lis, 1973 pp. 3-6). The majorlty of. manpower fundlng has gone'

from work-supported-act1v1t1es. In ra1s1ng the issue of‘

sﬁpplementary or alternative systems, the quegtion is raised as

~

.
v , . N
} < K
- " ‘ ) .

> s

to whether or not vocational education is a means to an\\nd S//(

- (employment) or is in 1tse1f an end in 1tse1f or perhaps it i

LS . '
.

both. . 4 T . )
* . "" P

It has been noted that vocational education's goals include\

[

_ more than goals of 1ndustry tralnlng and federal manpower programs.

9 | ‘ . /
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There are three basic objectives in any public
school vocational education curriculum. Listed.in
chronologlcal order of their acceptanoe as goals, s,
they are: (1) meeting society's needs for workers, *
(2) 1ncrea31ng the options available _to each student,
and (3) serving as a motivating force to enhance all
- types of/ learning. A few vocational education pror .-
grams sponsqred by employers have these .same 'three
goals, put most do not. Very often they are designed’
only to, meet the short-term needs of a 51ngle employer.
Not all publlc human resources development pro-
grams attempt, to achieve ‘all three cbjectives. For
example, most Compreheénsive Employment . de Training
.Act (CETA)/programs include no geneyal education , * - .
component ‘except for the ocba51ona1 teaching of ‘

readlng to students. who are functionally illitefate. ..

The p0551b1e conceptlon of the relationship between ‘.

vocatlonal education, and manpower programs is further character-
%

- ized by assertlng that we need one system to deal with the "flow"

problems (that 1s,-vocatlonalfeducatlon) and another system to

&

dealfwith the ""pool" problems (that/ls, manpower programs).
The/ Council for Economic Development, for example, argues for |

eparate system, since the public education has failed,

) . . / ‘
iting remedial education as proof-of. this. (CED, 1972, p. 48).

]

The National Advisory Council in Vocational Education, on the

"‘other hand, argues for prevention rather -than remediation.

These &Pmcerns lead us to one fundamental
policy: the Federal government should invest at
least as much money in reducing the flow of untrained
youth as it invests in reducing the pool of un-
employed, and most of the Federal investment should
be concentrated on paying the additional cost of
vocational and technical programs of career preparation
"(as compared with programs that prepare for further
-edutation) and high schools and ﬁost-secondary institu-
tlons. (NACVE, 1969, pp. 3-4).

. : ot - 69 - - ‘
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. The issue is not raised from the point of view of vocational

education fulfilling a necessary role as an alternagﬁve to or
. power programs. : . ': e

benefit is that vocational. education is an element necessary to

‘harmony with this and expands,ft“fur¢her is that education and

A

But this characterization raises the question from the

point of view of identifying apparent discrepancies in education's;
. @ ‘ r -,
or in vocational education's, ability to meet its objectives.

\(.

A}

as a supplement to other types of programs, for example, man-

.
L

The concéptualization which perhaps has the mostjpositive
» . : ’ :

’

all education. ' (Evans et al., 1969, p. 62). (Ginzberq, 1977, . °

p. 24). It is a téchnique'which has more to offer "as a method

to education and it also serves to offer curricula to some
people which satisfy needs that they have that cannot be:satiéﬁied

in other areas of education. A conceptualization which works in

-»
work are actually coordinate function$. ' (Wirtz, . 1975,,p. 126).

They involve possibilities that cannot be achieved by the

!

" objective~of one system WOrklng independently In thls way, both
from the educat10na1 p01nt of view, there is a need to 1ntegrate

academlc and occupational preparatlon (NAM, 1975, p.-11) and

-

vocatlonal educatlpn and manpower programs as ranges of the 7
-
continuum with certain overlaps, not as p01nts on the continuum

4 ]

‘o

¢

-

cn
N

R ___J

e

perhaps a need to see educatlon as a contn.nuum general educat}en’; I

or. as dlscreet(entltles. (Evans and Herr, 1978, p. 301) In_\ SN

this way, vocational education would be sgen as a componeht; of

-a total'educatﬁbn program. = (Walsh, 1979, pp.‘237—238).f To &
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greater or lesser degree[ various' individuals would engage in

and spend more time with'ﬁarious ranges in the continuum and

s

the flow from one range to another would be fac111tated by’*

,\

i

focu51ng on those overlapping characterlstlcs, and therefore;”

the various educational ranges on the’ continuum.

In order to explore thé'poss1b111ty of vocatlonal educatlon .

JV £

as ohe range of act1v1t1es or technigues on an educatlonal

continuum, it would be necessary for vécational»education to .
% v Y

I3 , - N P
explore more- fully than it has done to, this point the goal C

. . . structures ‘that it subscrlbes to- and for manpower, also, to : ,"

_'ll C possibilities,for institutional collaboratlon that exist between

examine more fully its goal structures to see those’ wh1ch are

! e 4

]l . ’ consonant and-those Whlch are-separate. In this respect
" vocational educatlon as a pollcy area is perhaps less deflnable
“l‘ . . in pursze solely in terms. of on,economlc functlon. (Dahrendorf,
1975, p. 75). ' (Brandon, 1974, p. 38). Vocatlonal education:'as
“I oA range distinct from, although over lapping, manpower programs, ‘
l '. ,?Q cannot .turn to ec0nom1cs pr1mar11y as a means of prov1d1ng a .
l | common bond .for its policy structures~. (SchJ.'ck, 1977, p'. 262). -
[‘ o " \ In f%?c:f, econom1cs perhaps cannot provxde a common bond for the
' 'separate soc1al -disciplines themselves.~ Manpower, on the other
'l . hand, because of the trade-offs and the effects of manpower p}é~”'
; ‘ grams as part of an overall natlonal economlc polidy may be more ;
[l[ | ‘ 1dent1f1ed in 1ts goal structure w1th economlc pf;nclples.
" . ‘ ) e What are. some,of the operatlonal pr1nc1ples that can be
: . A :

: ‘used tox;dentlfyrvocatlonal education? F;rst, vocatlonal educatlon
. L “ -ﬁ:.f‘ “ . ] < ' ‘ . o %
LT e ' o s 1-%4'*&..,'




as well as labor market institutions aldlng the students in

" experience.

. terms of the dlfferences between vocational education and

A\ ™ B
S M .

. Y -
is not limited to skills necessary for a particular occupation.

It includes educational aspects for discovering talents, telating

them to the world of work, and choosing an occﬁpation,'and to

f1nd employment. 'Second, there should be. no d1st1nctlon between

intellectual competence and manlpulatlve sk111s. hlrd, schools,

must assist students to bridge the gap between educatlon and work

the transition from educatlon to work. Four, some t1me of

formal occupation preparatlon must be a part of every educatlonal

Upgrading and remedial education‘opportunltles are

continually necessary. F1na11y, the ob3ect1ve of vocatlonal

education should be the development of the individual, not the

needs of the labor market. (Evans et al., 1969, pp.,63-64)

-

_(Mangumn, 1969, pp. 42-43). : .

The National Commission on Manpower Policy has defined
four manpower policy objectives. (NCMP, 1975). Flrst“
facilitation of the employabilityfof all persons able and willing

to work. Second, strengthenlng of the manpower 1nfra-structure

M “« a

to enhance the matching of people and jobs. Three, improving-

productivity 1n the quality of work life. Four, providing

temporary jobs, income support, and other types of manpower

assistance when cyclical downturns to thé economy-occur, In

manpower training, several dlstlngulshlng features have been

" noted. A
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- One useful way to define an area is to
1dent1fy what is_excluded, although there may be
imbortant splll-over effects from systems that lie
beyond its boundaries. 'For example, while the
educational system prepares young people.for adult
work, secondary schools, colleges and universities
are not primarily, and surely not- solely, concerned
with manpower policy. The relationship between -
manpower policy and vocational education and some ’
forms of post-secondary training and education Co.
should be closer. (NCMP, 1975, Ps 4) . . '

In terms of identifying the extént to which it is possible
N ", v .

closer it is necessary now to turn to the elenients of vocational
education and manpower which pave, as indicated.previously, pro-’
vided for disparities, disgiepancigs and c0nflicts! and to

examine certain insights ffom organizational analyses which pro-

. ’ .
vide objective and managable means'whereby these two education

-and training areas may interrelate. 1In doing so we will look

e

at the aspects of vocational education and manpowér proérams as

both polltlcal and administrative entltles. .This is accomplished

by highlighting some of the facets and factors Wthh identify

and define them in their operatlons as well as to look at their

@
.

general characterlst;cs with respect to certaln overall organzza-

tional ‘factors that 1mp1nge upon the p0551b111ty of thelr

' functioning as systems that can interact and collaborate at

various levels of government. To do this we characterize
-

vocational education as primarily a publiE e%gcation:actfvity,

N

ignoring for the moment those vocational education acﬁ}vitieé

which fall into the private and communiﬁylbased organizations;

* These also -are institutions’and in some respect the'operaéing

for vocational education and manpo%er programs to be in ‘attuality
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principles involved wdu;d_be applicable. 'To avoid confusion .

we will focus on those activities of primarily public and
4

governmental agencies that havi:responsibility for vocational

.
.
,
N Wy Oy e G m e
. .,

/ education and for those which have résponsibi;ity for manpower

. prbgrams,'particularly under the CETA system.
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coord1nat1ve or coIlaboratlve relatlonshlps between vocatlonal

-\ ’
CHAPTER III : :

COLLABORATION, COORDINATION, OR.....

A, Interorganizational coordina€ion Insights
and Approa‘hes '

Interorgan1zat10na1 coord1nation theory is an outgrowth of

general organlzatlon theory and includes the appllcatlon of

_political, economic, administratlve,xmanagement expertise

which focuses upon the factors relevant_for organlzatlons to .

-

relate and those elements of successes and fallure in organlzatlons'
attempts to relate to one another. Its appllcablllty to vocatlonal
‘education and manpower relat;qnshlps is that through inter-
organlzatlonal coordination’ 11terature there is made available

a variety of analyses and approaches which w111 help to shed:..

llght _upon the varlous institutional ‘characteristics and con-
”flguratlons, as Well as to prov1de an understanding of the |

".obstacles’ to and the poss1ble methods for enhanclng the

- ]
.

educatlon.

It might be relevant at th1s pOlnt to indicate that a .

variety of terms are used in the 11terature to describe inter-

*

organlzatlonal or 1nteragency coordlnatlon. The differente¢

between the use of the word ?orgaﬂmzatlonal" or the use of the

word "agency" is not a significant differentiation in this work. *

There is, however, a more important differentiation and that is
. L . . - . > - - )
between the words coordination, collaboration, and’cboperation.

7

The concept of interorganizational coordination connotes that

4

¥
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In linedyith the polit1¢a1, 1nst1tutlona1, and soeral aiPects

h a

-

fhere is a superlor agency or oGerarchlng perspoctlve from

wh1ch two subordlnate functlons are coordinated. Collaboratlon,

on the other hand, and cooperatlon indicate that two autonomous,

or semi-autonomous, functional areas choose to relate to each

relatlonshlp between vocational education and manpower prOgrams~

a{enc1es

levels

is less one of coordinatiom, since there seems t6 be £
< . . ~ )
or organizations with the sufficient authority to rj

other in some-manner. It is my bellef that the most producta.ve , '

coordination and to-mandate coordination of the Qar|
involved and of the varlous actors playlng a role 1n eaZh system.

The objectives of achlev1ﬁ§ collaboratlon seem much more feasible.

£ I3 3 A v . 3 I3 s . .
of those organizations and agencies participating 1in vocational
education training and manpower, we will use the term inter-

I'd

often used. in the 11tera¥ure. At a later point in this work, ‘we .

‘ -

will examine the merits of considering that interorganizatignal

coilabqratfon is- a ' mode of're;ating vocatidnal education and

ol

-

manpower -as opposed to—seekiné mandatorY'coordination—as a mode.

+

o The University Council for Educational Admlnlstratzon has

called for an 1ncreased collaboration of schoals ‘with other g

.publlc and prlvate agencles. (Mosher, 1977, p. 657). Under

orgaﬁlzatlonal coordlnatJ.on theory since that is the term most ' .

Al

the CETA system, CETA prime sponsors have been mandated to -

¢ .

coordlnate thelr act1v1t1es. State prine sponsors have been X

’

\’ o
given the mandate to affect coordinatlon between state and other- '

7
manpower agencies within the gtate. ‘But there has been relatlvely

i :
' . ] . B N
Lo oo ; Vs .
) . .o -3 - L
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little dlSCUSSlon in the manpower literature or 1n the vocatlongl
edfcatlon‘lzferature as to what the collaboratlve or coordinative
act1v1t1es should 1nclude or the mechanlsms most effectlve in
ach1ev1ng the collaboratlon desired.” Most notlceahly absent is

a discussion of the dlfferentlatlon between the various levels
of government respons1ble for vocational educaklon and manpower
3nd the fact ‘that collaboration or coordlnatlon aﬁong the various
leve;s and between varloég levels takes a variety of forms and
can be achieved in different ways. ?here has been a documentation
of the lack of.coordination at the féderal level without much
indication as\to.the means by which coordination can be achieved

©

or beyond stating that coordination is an objective. (Comptroller
3 . : K

General, 1974, po 27) . . ~ <

There hag been/ however, somewhat extensive discussion of .

-

the need for cooperatlon and coordination at the local level i

kY
because local division of Jurlsdlctlon enhancewthewneed for

cooperation. (Greer and Minar, 1967, Pp. 159).. "No coordlnation,

i

"no power, no responsibility.? The diffused and overlapplng

jurlsdlctlons at the local level make the need for/boordlnation-

and cooperation.painfully obvious. But often integratien is the

most difficuit at the local level because of the proliferation

4 -~

of programs from the national, ‘state and local levels. Coordination

*

" -
-at the local level alsoris encumhéréd with the requirements for
achieving compatability of the process at the local level which
is the means of achieving program goals'and‘the goals-themseives,

which are statements of national priorities.

AU A AN SO R e
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InFerorganizational coordination is achieved in a variety
4 of means and in a variety of contexts, Interorganizational &
coordination is often an explicity stated objective or method

» of organization, but the explicit organizational goals are

Y

oftentimes at odds with or augmented by organizational goals of

an informal nature.  (Simon, 1961, pp. 160-162), Interorganizational

e e

coordination itself is not immune from.this fermal/informal

w1th the means which they have access. to and the values\of the:.r
elites." "‘(Whé“t’:“t'é‘ﬁ“,“?‘.“ 83).. The objectives "that they seek to
achieve revolve around the . means which organi‘zations have avail-
able to them which may or may not be consonant wit‘hmthose ebjeq@:ives.
éxplic‘:ity,ex‘pres,sed Sy the organization., Organizapions' behavior

often create disi:inetions between the ostensible, i.e. official',

™ and the /éperational objectives. rOrganizations may effectively

-be compatible in-terms-of~their official or ostensible objectives,
,but they may be operationally incompatible., The opposite may

also’be the case.

Wy
!
dichotemy. ."Organizations tend to pursue objectives compatible !
I
!
]

Interorganizational coodper,atien may take many forms. One

ﬂ .

hierarchy of 1nterorganlzat10nal forms has been presented by

' <

Klonglan and others. . 2

The flrst three forms represent Litwak and '
Hylton's awareness of interdependence: (1) director - ~ ,
awareness of the existence of another organlzatlons, I
(2) director acqualntance between organlzatlons,,
and (3) director interaction between organlzatlons.
. The fourth item is a low level resource exchange from .
F:Lnley (4) information exchange of newsletters, ..

»reports, and releases. Forms five through seven are

from Thompson and McEwen: (5) resource exchange - l

c . . N 14 .
bardaining .=.Qf .funds, materials, or personnel; N

- 78 -
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' more 1nforma1 The efflcacy of some of these means between

" that 1nterorganlzatlona1 coordlnatlon becomes a preferred strategy

(6) overlapping board memberShlps - cooptation -

of staff or members; and (7) joint programs -~ coaljtion
- to plan and implement activities. The final item
represents the ."standardized action", of Litwak and
Hylton: - (8) written agreements to share activities
between organlzatlons. (Klonglan et al., 1976,

p. 676).

As indicated by the eight identified means of coordination,

some approaches tend to be more formal and others tend to be

nation gencies, between state level agenc1es and between

¥ %

loca agencies has been différentiated and we will discuss this

later. However, at this' point it is important;to note- that

there may be sbme benefit to seek1ng more institutionalized forms

]

of cbmmunxcatlon and coordination to establlsh,lnteragency -

f -~

coordlnatlon as a definite mode of operation for agencles. One"*
reasom is that suth jinstitutionalization would help to ensure
the contlnuatlon of communlcatlon and cooperatlon despite the
frequent changes in personnel. The second reason for institu
tionalizing factors that assist in establlshlng 1nteragency

communication and cooperation is to encourage this mode regard-

less of competition between agencies. As competition ‘becomes

acute such communlcatlon and cooperation may decrease. Institu-

tionalizing such coordlnatlon may assist.in keapxng the cooperatlon

as an organizational objective even as competition exists.

¢Qgle, pp. 21-22).

. Another strategy of interagency coordinatlon that has been

13

-

noted is that the decision maker has a central role in see;ng

a
»

'of .the organization.

PR

o .
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EEEBEétically, the phenomenon may be viewed in ‘
terms of a scenario depicting an organizational
. decision-maker influencing organizational behavior

.under constraints imposed by the organizational and

« environmental contexts. The challenge to be met by
theory-builders in utilizing this frame of reference
is to specifically conceptualize interorganizational
‘coqperation as the outcome of a process in which
organizational decision-makers decide on cooperation
as a preferred action strategy, and then ultimately ,
achieve implementation of this strategy in organizational
behavior. (Schermerhorn, p. 852). ) :

.With the iéentification of this and other factors relevant
to implementing and achieving interorganiz;tional coordination
it is relevant thét S#c@‘féctors fr vocational education and
manpower Systems be identified. This raises the iséue of the
existence of_stﬁdies and research to identify these relevan£
factors of coo}Hinafionvin order to identif§ what directions:
are more producti&e. (Miles; 1979, p. 109). (Reid, 1975,

p. 121). (Whetten, 1977, p. 77). The Natiopal Institute of

Education has initiated a vocational education study which was

¢

mandated by Congreést WTﬁe study was intended to identify the
* \ 1 4 ' -

forms and extent of coordination between vocational education

and CETA. 1In so doing this study would concentrate on some of

the very interorganizational coordination factors and mechanisms

which' the interorganizational coordination ‘theory has been

4

de?ling,'but only.obliquely. .

" The Congress -clearly intended’ that the results .
- of the study should contribute findings of fact,
policy-relevant analyses, judgements and insights that
will assist in legislating on vocational education in
the future. To this end, it is intended that the study.
will deal with issues and developments that are not
specificaily mandated. It will, therefore (1) be
attentive to changes in 'legislation for related pro-
grams, such as the Comprehensive Employment and

. '-80-~105'
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translate national policy into an identifiable event of change , R

and organizations utilize different modes of interorganizatighal

’ . . \
. g

Training Act of 1973 aﬁh\the Youth Employment and

Demonstration Projects Act of 1977; (2) consider = . .

whether, changes during the next four years in other -

domains of Federal policy, such as those concerned

with national employment policy, poverty, ‘the

handicapped, social welfare, and vocational rehabilitation,

for example, have 1mp11cat10ns for vocational education

programs; (3): prov1de information on Federal expenditures

on education and training through Federal departments

other than Health, Education and Welfare, and Labor;

in ‘so far as they represent additional forms of the .

Federal investment in skill acquisition and develop- N

ment; and (4) ‘report on significant developments in

vocational education-policy at the state level. .

(U.S. /HEW/977, p. iv).

-

It has been indicated that an analysis of the factors rolated
to interorganizational CoorQiQation should look at o}ganizational__
struoturés as they contribute to or detract from the poséibilities
forﬂcooroination. (Ruttenberg, 1970; Pp. 2-3). :The organizational

structyre itself and the intergovernmental system with which we

is .often the point at which the analysis should beginn' Some of
thegeléments of the“oontextual dimensions which contribute.to
interorganizational coordination ioclude (1) an oréanization's
ability_to control resources, (2) the compaoibility or organizations

.

being integrated, and (3) the point'at which the jnitiative for

coordination originates. (Whetten, 1977).

b

In achieving cooperation different levels of government

coordlnatlon. : . '

The modified theory of IOR would contend that at o
the state level, intefnal communication is the only g
.significant structural component affected by IOR. '
Since the major types of IOR at the state level are ~
interpersonal awareness, acqualntance, interaction, N
- and information exchange, it is contended -essentially
£ T

Vo . ‘. - 81 - 106 _" : /
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‘ : that internal communication is increased by an
. increase in external communication among organizational .
/ unite which encompass - have as a domain - relatively
wide geographical areas. Furthermore, external’
communication is likely ¢©o increase as a result of
increased internal communication in that increased
internal communication will stimulate the need for |
: information, a resource, which is not available in ol
the organization.. ’ " - ' ‘

’- -

- X o . 1
\%w‘_' " At the district levei(the'reaSOning is more compiex.
s The more relevant foxms of.IOR.are interpersonal awar%—
Ny ness, acquaintance, interactions, and joint programs. .
) </,The distinction of district IOR is the inclusion of | .
the relatively enduring:IOR form of joint programs,
and an ad hoc rationale-is that this enduring aspect ‘
of joint programs is detérmined by a unique combination .
of structural characteristics: formalization, innovation,
and decentralization. .
The rationale for tjg county.level - smallest ' .
geographical ddmain - IQR ‘is Somewhat the opposite- of
the district rationale. The most frequent forms of
IOR are interpersonal awareness, acquaintance, inter-
‘* action, and resource exdhange. In,contrast to joint
programs, resource exchanges are seen 'as temporary,
! ' shortlived forms of IOR; thus, a qualitatively different |
set of structural determinants riight be expected. .
Complexity and communication are seen as determinants
of IOR among the_ county organizations, while formalization,
innovationg and centralization are not. The rationale
for communication is similar to that discussed @bove
—. for the state level and that in both state and county
levels, exchanges are involved to a relatively high
extent in IOR. The distinction is in terms of the.
- objects exchanged. At the county level, noninformational
! Teeoo ¥ material resources are exchanged, while the resource
exchanged at the-state level is information. The
diétinguishing.determinant is complexity; where .
geographical domains-are relatively small, diversifying
by .increasing complexity -~ specific skills and training -
can be expected to be felt in terms of a need for '
specifiq materials resulting in resource exchanges.

(Klonglan et al., 1976, pp. 685-686).

¢

¢

W

y ' It has been found; for example, by theg National League of

cities - U.S\/eonfgrszze of Mayors Study, that personal relations
at the local level hav yiélded the most successful cooperative

L 4
ventures between vocational’.education and manpower. (N.,L.C./U.S.C.M.,'

L . -2 107 |
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1977, p.'8)., It remalns, however, to analyze spec1f1c coordlnatlon

’

'experlences at the natlonal, state, regional and local- levels

rs 4

to determine whether or not vocatlonal education has ut;llzed

3

those various means of coordlnatlon in enhanc1ng coordlnatlon

which have been jdentified to be most effective “at the appropriate

L}
e

"level. ? . - . - o

A . i
.

It has become quite evident bozh to administrators,
h

at the proliferation of .

4

legisiators and‘the/general public
prognams at the national and local level has resulted in con-
fusion for both cllents in terms of the services they can

receive and where they can receive”them’ nd for the general

public in terms of the impact of var?i;:Q;?Qgggms and the
expenditure of proéram funds to achieve certain social - program
'objectivesT “There has been a general lack of confidenée in/
government s ablllty to spend funds" 1n efficient and effective
ways. One of the most critical polnts of the analy51s rel tive

to the failure of government to achieve objectives is the

extent to whlch government agenc1es tend to operate independently
of each other. Education is certalnly one- of those areas where
1ncreased coordlnatlon w1th1n the educational areas and betweenv )
educatlon and -other areas can be sought. Interagency coordination
as a strategy with techniques available to, achieve ooordination
" could play a role in achieVino the collaboration between education,

y

and specifically, vocational education and other program areas

to meet the criticisms. S A




Such a ﬁew concept 1s urgently % need of trial

and there is®no better place to try it than in- the
fields of edhcatlon and energy. No major advance in .
interagencyy ‘coordination has been made in the last
generatlon..H If confidence,in governmental admlnlstratlon
is to be rgstored, no area, is. more ripe for 1mprovement
than -interagency’ coordination. However, it is clear

ond doubi’ that such a plan can.only succeed where
it _under the ‘aegis of an official dlrectly under
the pre51dent with the rank -and prestige of a cabinet
“ officer.. (Miles, p. 109)

~ .

o

Surely given the past hlstory of dependence upon the

~
2

)
federal government to 1n1t1ate pollcy d1rect1ves and to 1mplement'

‘@

) programs through fundlng there has been a certain dependence

upon the federal government for solutlons.

A recent form of th;s,federal dependence for direction
. ) .
and initiation takes the form of looking to the federal govern-

» ment to coordlnate educational activities jn the country, most

notably through the creatlon of d feceral department of  education.
*

It may be seen that a federal department of education would

. o .Q ’

! X enhance the coLlaboratlon between vocatlonal education and

CETA by prov1d1ng mechanlsms for oablnet Level coordination of

{s

: all federal education act1v1t1es whxch now the federal govern-

' ment under the: Federabﬂlnteragency Coordlnat;on Commlttee for i

»

Education does not now provide. It 1s hoped that the federal

government is“Yole in d1recting edugatlon pollcy may be more Yy

focused and itself coordlnated. One drawbackfto this approach,

however, is that a' federal role 1n education is quite unllke

its roles 1n stich areas as- natlonal defense and its potentlal

. role in‘such an area as energy. The questlon of the federal .

.
Al ]

. C, . )
. presence in education-and vocatlonal education must be met

< - .- 84 -
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with an analysls of the current de11very sg&ﬁbtures for educatlon

LN
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'that exist at both the state and localjyéZels. .The 1ncreased

PL énce of the federal government in educatlon cannot be

‘&«.

achleved w1th@ut alterlng the relationships and the structures”

that current ex1st.. And this must be traded against the negatlve4

-

-COnsequencesuthat would be generated by such a development.

A; Another approach to ach1ev1ng coord1natlon among educational
,‘f'fzm W

institutions and between chatlonal educatlon ‘and manpower pro-

grams' might occur on a much less grand scale. There are many

agreements at the federal level for ceordination between federal

‘ agenc1es and it is these interagency agreements and the provisions .

in them that could be and should be relnforced. (Mirengoff, 1978,

p. 272). Re1nforc1ng these at theé federal level would be a

step toward affectlng positive coordination at the local level,
s1nce-1t is often the prollferatlon of programs from the national
level which generates many of the ‘coordination problems at the

local level. Attempts to reinforce these interagency agreements

‘at thq’federal level should be coupled with attempts to devise

collaborative processes which’ would become part of an overall
strategy for a change in the educatlon—work pollcy of the
federal government. Although this: would be only one of
critical elements of such a strategy, it would be an element

1

necessary to achleve the overall objectives of a natlonal

ednoatdon-work policy.' (Wirtz, 1975, p, 14). 1In dev1s1ng a
collaboratlve process for agenc1es, federal and local policy
makers would have'to examine thase elements which provide the bases

- 85 -
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¥ for positive linkages.

The key elements required in.order to build
positive linkages, in order to establish useful
networks, include the following: . (

1. An individual, a group, or an institution
has to be clear-about its own identity, its ewn
uniqueness, before it can link successfuly to

' others. , ‘
. 2, Diversity within homogeneods greups provides
a basis for linkages with others....: ¥rom the :
point 6F view of general systems theory, and from ,
the political sciences, comes the notion that
within every system there are life-giving core . .
groups - enclaves or individuals who, if they can
prevail, will aid the system (the'institution
itself) in becoming more life-oriented. -

3. The institution must interact with its environ-’
ment. (Shaw, 1977, p. 521). t .

’

-~
)

It is from analyses .of the institution's own positions and
policies and from an understanding of its own organizational
strengths, weaknesses and capabilities and from an assgssment

of the environment from which it operates that successful link-

-
{

-k ‘em ik ‘W .

ages can be achieved. This is what is primarily be#ind the thrust
for the call for a national vocational education policy and for
a national manpbwer policy. The attempts are to, define phe’

activities which constitute the policy areas for ‘each system.

:- Yﬁ f
4
- N

In defining the context in which vocational and manpower"
. . ’ 1.3
policies operate, it is becomihg increasingly obvious that.we
chould look at the requirements and capabilities of these policy

institutions for international coordination efforts. (ILO, 1975,

pp. 28~29). These e;forts'would.inclgde assistance, joint

’

research, collaborative use of facilities, information gxchange,'

[

harmonization of policies and programs, and dissemination. of
. N LY R
materials. On the global front, as the communication and inter-
- 86 - BT
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actlon of the natlons become more intense and more frequent we,

)

“cannot develop a natlonal policy for vocational educatlon or

for manpower without considering the effects of and upon the
international relati&ns of labor markets, training.and education |
and other soc1a1 fac111t1es. . |

One of the chléf means currently being used by the federal
government as a neans of achiéving collaboration or coordination -
between CETA prime sponsors and other agencies, most particularly,
vocational education and the publlc school system, is the use.of
incentives. The chief incentive mechanism is that of fiscal
incentives. Since thlS form of devising collaboratlve processes
is the chLef and almost singular approach that the federal
government has used to achieve cooperation between voc’tlonal
education and manpower we should look at the use of fiscal
incentives ln terms of its efficacy and with respect to other
means of 1ncent1ves. Mandatory coordination has not been very
successful for coordlnatln;Aprograms operated by different
agencies. (U S./HEW, 1977, p. 17) For thls reason it is’

1mportant to look to a variety of p0551b1e collaboratlve

processes and, with the use of incentives, at the range of

-

Ca . :
, possxble 1ncent1ve mechanisms. While there has exlsted some

skept1c1sm ‘as to the p0331b111ty of coordlnatlon without the

_ infusion of additional funds incentive mechanlsms which rely

on funds as the chief incenting mechanism find diminishing

returns. (Bogetich and-Lammers, 1979, p. '226).

v
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. grant there has been littlé evidence of the improvement of the

‘of this fdhding mechanism at the state and loeal levels. (Autry

percent' funds which has resulted in extended delays both injthe

»

The Comptroller General's report looked at the lack of

catalytic effect of federal funds within the realm of vocational
L oo

education.

. OE has not held States accountable for per- »
formance against criteria which emphasize the role >
of Federal funds as a change agent, and therefore ’
cannot ensure that informed judgements will be made -
as to where and how funds should be targeted. With-
out -continuous surveillance in this :regard, there X
is lijttle assurtince that the ‘leverage of Federal aid
will be maximized. (Comptroller General, 1974, p..19).

‘.

Earlier in the same report the Comptro%lér General noted
that there had been a peaking of the leverage:achieved through

the use of Fede:ai funds and that they believed that a plateau

‘- '
-

had been reached in terms of the efficacy of using fiscal - }

incentives as a leverage or catalyEic ef fect for achieving

L4 .

2 |

federal objectives. (Ibid., p. 14). ‘

In the analysis of the relafionship between vocational

(—

education and manpower programs With ‘the incéqtive of the five

‘-
.

percent vocational education funds under the governor's special.

‘-

relationship between the two systems as a result of the infusion

'

and Dement, 1977, p. 5).* (N.L.C./U.S.C.M., 1974 and 1977).

g,

There have gpeen enumerated delays and numerous disagreements

related to the negotiaiion of agreements covering the five

.

o

allocation of funds and delays and start-ups of programs relative '
to the funds. (Mirengoff, 1978, p. 95). (Snedeker and Snedeker,
1978, p. 66). While this was the case primérily in the first ' l
] . . ) .
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.year or two of the implementation of CETA, disadreements still

persist and delays in disjointed activities are still evident.

It is evident to some analysts that money pef se_cannot

bring about change. (Gilmer et al., 1975, p. 774) Thié is

-‘

-~

coupled with the observation that withdrawing 1ncent1ve funds
usually means a lack of continued coordination. (Reid, 1975,
_P. 1583'_ (U.8. /DOL © 1978, p. 25). The use of fiscal incentives
“has had. llmlted effect and even more llmlted longev1ty once the \
i funds have been w1thdrawn which_ raises issues as to whether or
’not the use of flscal incentives achleves the overall objective

of coordxnatlon o? simply is. a short-term shot in the arm which

‘
s ‘c\ ’ / *

achleVes a short-term coordination of act1v1t1es but has llttle +

//long tsgm effect and even little or no effect on 1nst1tutlona1

v, A’*(’
A chan e%v In fact, _in many 1nstances, the p icies of organlzatlons
( 'g

have ofteﬁ been’ adapted only to obtain the funds with the’

~

s

lconsequent result that once the funds are no longer avallable, ' -

Y
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br after the funds have been assured, the p011c1es revert or

LS

‘yl o )
s fchange and Yittle impact has been achieved. (University of

£

’ Callfornla, 1975, p. 2). (Comptroller General, 1974, p. 23)

1

Iy

‘f. - .\ 3
' -
N -

. If fiscal 1ncent1ves are A weak form of achieving collaborat:.ve
relationships, what other types of incentives are avallable?
One_ of the‘stronéest, although most difficult to mahage,
incentives are thase which arise for institutions themselves as
X .

they participate in the collaborative process, When orgaﬁizations

collaborate they give up certain resources and autonomy but they

K4 L]

\|

also achleve a certain set of factors that would not be achleved -

- 89- ~
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. Schern‘erhorn~has jdentified several of the motivating and

without collaboration. These achi'evements,\ﬁ' resource attain-

)

ments achieved through collaboration, can become incentives . !
- ) ’ 4 ” '
for collaboration. , t .
Warren proposes that public agencies éan increase
their effectiveness by eitheft increasing their
efficiency, thereby channeling more of their resources v !
into goal related activities, or by obtaining additional |, u
resources via nine interorganizational coordination.
activities: (1) joint data banks, (2) prempt commu- .
nication of change and policies, (3) increased feed- . .
back between programs, (4) increased feedback from -
_the community, (5) imp'roved distribution of resources, ' I
(6) overlapping boards and staff via interagency com-
mittees, (7)° increased scope of interaction betwee
organizationss (8) joint participation in areas of.
. common interest, and (9) a central decision-making .
hody to resolve conflicts. ‘(Whetgen,~1977, p. 78). $

#

~The factor that is evident here is that perhaps some of the

- ~

more subtle forms of coordination that have existeg for vocational

e'duca}tion\ and manpower programs have nqt begn allowed the full

range of opportunity to_achieve i:esults._ T};‘éy may be more slow '

in‘ achievir}g their results than fiscal Eoofdipation ‘but 'tile <
!

results, in terms of institutional change and"‘b‘ehavior., may

be more long-term in their effects and th“ereby may be more

desirable. bAnotﬁher factor of these alternative/incentives to
“

cooperation ;é that they appeal to the self interests of the
organizations by inérqasing their existing respurces through

several mechanisms readily hvailable to- them -and’ totally within
[ 4 -

their control. To put the matter succinctly, organizations' can

cooperation more desirable for them. (Wurzburg, 1978, p. 41). '
g v _

From the interorganizational coordination literature

~— - 90 -
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achieve ‘a reduction in overhead by cooperation, thereby making .
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disincentive factors influencing interorganizational coordination,

Those factors which tend to be motivating conditions influencing \E

4

organizational coordination in-which organizations will ‘seek

¢ 7

e

\

ou® or be receptive to interorganizational coordinetion are a)

-y

when organizations are faced with situagions of resource
- _ ‘ ‘ .

scarcity or performance distress, b) "cooperation® per. se tgkes
on a positive value, and ¢y a powerful extra-organizationa

force demands this activity.. (Schermerhorn, 1975). Extra- .

.
-~

organizational force or a mandate for coording&ion is only one
|} N ‘ .

- 4
of three possible incentives motivating organizations in considering

% - . .
participate,in-interorganizational coordination.” The motivating

conditions are. aIWazs balanced by organizations in considering ,
. .

the poss 111ty of 1nterorqanlzatlona1 coordln@tlon w1th the

associatdd cbsts of interorganlzatlonal coordlnatlon., Organlzatlons

part1c1pat1hg in IOC may 1nvolve a).unfaverable ramifications

for organizational 1mage or 1dent1ty, b) a loss of dec131on—mak1ng

autonomy, and c) costs of by requiring dlrect expendlture of

-
t 3

scarce organlzatmonal resources,. : It is these associated costs

wh1ch an organlzatlon welghs agalnst the mot1Vat1ng conditions »

l"*a
and these factors whrch would make 1nterorganlzatlonﬁi coordlnatlon

an incentive for themi

Interorganizational coordination beco@es more likely,
Schermerhorn points out, as an element in an organization;s .
behav1ora1 repertory, a) to the: extent organizatldhal boundaries

are open or permeable vis a v1s éhe external enV1ronment, b) under

,those conditions where two or more organlzatlons"experlence and

) . . . .

- g1 - .
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beyond ég'internal organization's ability to use funds to leverage

“for coordination. - : 5

recognize some mutual né&ed or purpose, and organizational ’

N4
.
A S a8

domains are not sensifive issues, c) to the extent prevailing .
norms' of the organizatidén and/or its exfernal environmeAt supports
inéerorganizational activifyﬂ and d)rto the extent physical
opportunity for 1nteragency coordlnatlon act1v1ty exists within

the organizaiton- and/or its external envi:onment. ;t is evident,
sat

e

7
N M. OB

therefore, that interorganizational coordlnatlon cdﬁqs about

or is thwarted as a result of a variety of factors,_onfy one

g

of which includes funding. There may be "fattors acting -as . *

incentives or disincentives to organizations which include the

¢

use of resources or the loss or gaining of prestige‘which effect

e s

their decision for interorganizational coordination-above and N

e b 93‘

» . &

x\(\
iﬁszhe fedérally mandated - cooperatlon upder the CETA youth )

- \
proi%%ms almost exclu51ve1y relles upon federal funding. (Taggart,
e

1978, ﬁ%%§2). (Wurzburg, 1978, p.\44). For instance, there are

four diff'{ent types of mechanisms used under the youth pro-

W YR TR

wenty-two percent required CETA/LEA ajreement for

expenditures, ) in school entitlement of jobs, (3) arrange-

{

-

ments for offerih facademic credit for work expérience; and (4)

linkages for colléf ioh and delivery of opcupatiqnai information

(NOICC). ,The other &%ga‘of fiscal incentives has Been the use
R \\'v

of five percent grants xhere as noted little léberage has been

“

achieved.

[
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Part of the reason why we have been fairly ineffective

in using incentives or other mechanisms for achieving collaboration

is that we hawe°basica11y paid little attention to the fact-that;
. . 1

we are dealing with ‘organizations and institutions who have fairly
specific characteristics. In failing.to pay attention to this

aspect of the collaborative context.we have failed to analyze

- ¢

the organizational mechanisms of maintenance and boundaryr
permeability which either prohibit, discourage or permit

collaboration. We must come to understand how organizations

S
®

' function so that we can more efficiently and effectively impact

upon those -functions in ways to achieve the goal of collaboration.

2

However, cpilaborz&fon is not itself an end but a means to other

ends and it is thé establishment of these other ends for which '

collaboration is a technique or mechanism that also must be

examined. ' . ’

-

) In determining how we can impact on organizational behavior,

Etzioni points out that organigﬁtions are charec%erized by

PO BN

&
\giv151ons of labor,_power and communication respon51b111t1es.

. N

These are often formal but even more often 1nforma1. SeCOnd,

,organlzatLOns are usually characterlzed by the presence of one

or more power centers which control the. concerted efforts of the

organization, directing the organizatien towards its gqalsf

»

Third, organizations.are able to substitute personnel by both

[N N 5
.

remévingﬁunsatisfebébry pereénegaqd by assigning persons‘other

tasks.- . (Etzioni, 1974, p. .3). 1In this sense, organizations
are hot monolithic or do not fuhctjon in simplistid and.static.

- 93 -
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fashions but are dynamic, growing and eveEEhanging entﬁties. It
is this character which both makes collaboration difficult and

possible. We have-come to understand the dynamics of a variety

of .factors which contribute to successful collaboration.\

Three of the factors which determine the ampunt,

of structure présent in an organizational linkage ’
are: whether the relatlonshlp is mandated by law;
whether the interaction is mediated by a third party,
e.g., a 'local coordination council or a common vertical .
hierarchy; and the extent to which procedures are
codified. Personal agreements between representatives
of two organizations may greatly facilitate the flow

of elements between the respective organizations,

but unless these procedures are clearly specified and
formally included in the job description’of the boundary
personnel involved in the transactions, personnel turn-:
over will destroy the llnkage., (Whetten, 1977, p. 86).

There are some basic problems to coordlnatlon based upon
the dynamic characteristic of organizations and the organizational

- . .

imperative for self perpetuation. If an organization poses a
threat to the autonomy of another. organization, the second

wlll be reluctant to cooperate. There must be countervaillng
“cdompensation for giving up autonomy. Second, a lack of doﬁaip
consensus between organizations isllikely to preclude cooperation.
Thitd, conflicting requifements for integration in systems in
which an organization has multip;e meﬁbersﬁips will/ﬁinder
collaboration with either system. . Finally, extensive iaterhal
integtation may reduce a system's potential for adaptation. ‘ B
Thus, the contextual relationships that organizations maintain
ané their internal structure and dynamics oetermine the extent
to which an organizatiom is willing to .or able to collaborate

and also the extent to which warious mechanlsms for collaboratlon

e
will or w111 not be effectlve. ; .. N o

LT
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Accordlng to Reid, organizations also relate to each other//
in,a variety of.ways. LReld, 1975, pp. 119ff) Organlzatlons
are either in@ependent of each other, which makeS‘coordlnatlon
a Jery low' level possibility, organizations may be interdependenf'

in their relationship, and organizations may be in conflict with

* each other. Ironically conflict situation, may, by hanipulation

of the variablés be convertible into an inﬁerdépendent situation.

., ¢

The confllcts over wﬁich organizations, have alsagreememts concern
resoﬁrce inputs in which they are both in a competltlve situation

for resources, aver ‘exchange of resources, cllents, intangibles,

Y

etc., in which organizations may be in a<conf11ct/parga1n1ng

situation, and over output or resources, for example, goals of
2 ' : :

Ehe organizationq This is a question of the legitimacy of each

organization vis-a-vis the goals and outpgf of the otheéer

organizations. ' L.

‘Reid identifies basically two modes of facilitating .

coordination among organizations that are available to an external

] .
coordinating agency. ‘(Reid, 1975, pp. 120-122). The agency may

either facilitate interdependence or it may induce interdependence.

"In facilitAting interdependence a coordinating agency may assist

in the developmenﬁ of interorganizatiomal awareness of potential - -

interdependenciesnin rélation to existing goals and resources

.,and it may enable organlzatlons ‘to reformulate or activate exist-

ing goals, to develop new goals,’ to develop new ways of using

're@burces, or to compromjée in the exchange or evaluatlon of

resources. In inducing 1nterdependence, the external coordlnatlng

. ~ -
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agency may use either resources, such as the fiscal incentives

:indicative of those ent1t1es as polltlcal. It is this con51dera—

affecting interagency coordination for vocational education and

progr

N

\

'

which have been discussed, or through the use of deér or influence.

The induction of interdependence has been the mode most-often
chosen by the federal éovernment in terms.of achieving
collaboration, The use of facilitation of:interdependence has

beeqigess often used but, as has heen noteo, ﬁay have more

, :
- e A B B 2
f

beneficial and long-range effects than attempts to induce inter-

dependence either through the manipulation of resources or by

.

‘.

the use of power or influence.
In attempting to use coercive power, either through resources -

or through other means of power to achieve coordination between

agenc1es, the federal government, 1tse1f a political entity,

faces the reallty that those ent1t1es which it is’ trying to '

coordinate are themselves polltlcal entltles and have characterlst1c5*~

tion which we now take up with respect to political consrderations

\ , : .

manpower .

B. - Political Cdnsiderations Affecting ‘Interorganizational
Goordlnatlon of Vocational Educatxon and CETA '

\ As: we have seen, it is the ch1ef elected offlcial who has

prima

responsibility under CETA for’ policy development and - o ! |

operation. The chief elected official functions,within

(Mirengpff, 1978, p. 53). (Van Horn, 1979, p. 20).
- 96 - '
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For the first time, local elected officials
were infused ‘into the manpower dellvery system,. Under
the pure categorlcal grants-in-aid system, ‘their
participation in the infrastructure was limited to
» the number of grants they managed. As a prime sponsor -
.under CETA, the elected official became the focal point
of the local manpower program system - respons1ble o
for performing 'the basic functions of local policy , . m
determination, planning, and program delivery. More~
over, the local elected official's participation in’
manpower  programming effectlvely severed the vertical
functional relationships between the federal funding
source and the local delivery agents which existed - . . ..
: under the categorlcal system. Finally, the develop-
merit and expansion of the elected official's staff
effectively created another layer in the bureaucracy. L .
(McPherson, 1976, p. 208). (Mirengoff, 1398, pp. :
104-105) . ) A

SuEh a devolution of responsibility for policy development

<

and program operation to the local level has had the consequent

result of 1ncre£s1ng‘the 1mportan¢e of the publlc 1nvolvement ’
'S

at the county.level whlch tends to make the admﬁplstrator S

' (

task easier in terms of operatlng programs that meet with local

0.

-
LY

»

approval. (Shaw, 1977, P. Sl8) County officials, mun1c1pal

off1c1als, as well as governors, are attuned to the dynamlcs of

the polltlcal context in which they operate and to the concerns

N\

of satlsfyan}the COnStltuentS which they serve. The realltles
’ \
of this context, however, are not those of a ratlonal pollcy

-

development approach to’ programs.
’ The democratic process is not one of defining
problems, articylating goals, and designing measures
for their accomplishment. Such®an approach, even ‘if A
it were possible, would only clarlfy conflicting interests
beyond the possibility of compromise. The rble ‘'of the e
politician, and particularly the.legislatqr, is the
mediation of opposing interests into imperfect but
saleable packages. Dimly perceived problems are :
. . subjected to inadequate analysis, proposals are v ‘ ’

developed in an atmosphere of self—hypnotlzlng enthusiasm,

"'97" o«
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. mode of political dynam1cs which the local elected/offlcrals

traded, compromlsed, and reshaped to win adequate
' backlng, festooned w1th.1mposs1ble promises, and .
Sften revised between authorization and appropriation.
The buréaucracy may again relegislate in the inter-
pretation of . congressional intent .and the ertlng N |
of operational guidelines. Finally, the new program
N is confronted with the often unexpected realities of
the problem it wags meant tos'solve, then gradually
reoriented in practice or through amendment 1nto a
useful policy instrument. - R .
Cons1der1ng the seeming 1rratlona11ty of the co s
. precess, it is not the dissonances but the harmonies ‘
. between cause and cure that are 1mpress1ve. * (Ma&ngum,
1969, pp. 7-8) . .' ‘ >

.. ‘~
#

* 0fficials at both the national, state and local levels

- 7 > eb'

are 1nvolved in the same polltlcal context in which programs are

developed and operated.' It is this inexact and inelegant process

1n which programs become possible or impossible, and it is the

ynamlc character of this s1tuatlon to wh1ch the political

offlclal is sen51t1ve. The edﬁcatlonal system, on the other

.
Y.

-

‘ hand, has only recengly begun becoming politicized to the extent

that it operates w1th1n the same type of contexts in which the

elected officials have operated. (Mosher, 1977, p. 657) . Spch

.act1v1t1es as- unlonlzatlon and barga1n1ng have brought the

educational system 1nto the confrontatlonal and cqoperational

<

have been deallng with for a longer perlod of time.

It cannot be 1gndred that the passage of CETA 1nvolved

the issue of-who gained and who lost power (McPherson, 1976, ' .

p. 205). (Snedeker -and- Snedeker, 1978, p. 259). The operation
of the manpower programs and the devolutlon of responslblllty
to the states and local governments involves the sharing of

s =98 = - _ .
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relative shares of power. Congress had been. acutely aware of

their loss of power in the shift.to .decentralization of the

-e O s
.
[y
®
e
2
%
1

Various‘aspects of CETA. Since its passage, ‘there have been v
signals of Congress's desire to retain more control. The inaugura- ,
tion of CﬁTA, through its various provisions giving funds to local

- and: state gomernments for operatlon of programs, has profoundly
affected the lntergovernmental 1nfrastructure. It has ‘always been
~the case that the shaplng of 1ntergovernmenta1 relations has been a
"function prlmarlly of the federal system, by prov1d1ng flnanc1a1

_° assistance to states and local governments. With the inauguration

of the special revenue sharing part of CETA, and with theecreation

. of authority among local elected officials for human service .

program delivery, this intergo&ernmental infrastructure has

been challenged and relationships have ‘changed. (McPherson, 1976, Pp. 207) .

\ . . ’.

At the }ocal level, the arrangements between the serv1ce

dellverers of the pre—CETA era and that of the present has been
cha ed to the extent that CETA has increased the number of

serjvice deliverers.
. N | -
According to a Department of Labor study,. there T '

was a 35 percent increase in the number of service
. deliverers in:he.first year - from an estimated .

1,440 under MDTA: and EOA sponsorship in fiscal 1974 \ . .

to 1,950 under Title I of CETA in fiscal*1975. The - (/

number of subcontractors has continued to increase

substantially. (Mirengoff, 1978, p. 141). '

This increased participation of the_political actors‘in.

~ —-

‘a system Whlch has been somewhat polit1ca1 but Whlch as

‘4 WA WE NN S S GO N an Sk o | -l G

operated at the local level has tended to bypass the local

PN
.
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*  elected official, requires that- we ook more carefully ;t the
political sygtems'at'botq'the locai and national levels and |
their pelatiénship as it effects tﬁe operation-of the‘ehyp
program. Primary interest is in how this affects the-
coilaboration between CETA manpower pfbgrams ;iveﬁ that the ,
vocational educatiop and educatiog és;ablishment’operates in
sb@éwhat différent a system than the local elected officiai
dbes. The - possibilities for collaboration, théreﬁy, pecome’
somewhat different in each case. The fact of multiple centers
of p&litical power impacts on performapcé, instrumental
character and possiﬂilities for interaction. It is the
character of American society for separate institutioﬂs to

share power. This is true also at the national governmental

L}
‘T G EE R AEE A B R

ievel.

Fragmentation, 'd\ecentralizaiton, and lack of !
system are the very hallmarks of American society
and politics, deeply, imbedded in our institutions. ;
«  Richard_Neustadt has captured this notion in des~ . < . 'll-

cribing our constitutional system as "separate" .
, Anstitutions sharing power : the array of constitutional
- ' checks: and balances between the three branches; an R
.executive branch establishment presided over by
Cabinet officials who are often political rivals of
’ the President and who, in any.event, inevitably fall
under the sway of .career bureaucracies they nominally
head rather than under the influence of the short-
timers in the Executive Of fice of the President; a
"national party system" that is in fact little more V
"than a collectian of state and political organizations,
) , groups that are losing whatever coherence-they once
had to the forces of "reform" and the "independent"
voter; a tradition of implementing national policy : |
through mediation with the state and local govern- |
* * _ments (the most’'recent manifestation being revenue
sharing); an’expanding constellation of policy-oriented
regulatory agéncies that axe independent-of the |
. President as a legal and structural matter, independent
" of Congress as a practical matter, and uncontrolled :

o

' .- 100,=
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by the judiciary except in the most extreme cases
of lawlessness; a federal judiciary that has come
to play not only a significant policy-making role;
“but a policy-implementing role as well, in areas
as disparate as education, corrections, housing,
health care, political party structure, and ,
transportation: and, reflective of all of the above,
a political tradition of formally delegating great
chunks of political power to well-organized private
groups. (Schuck, 1976, Pp. 75) o

These -factors introduce dynamic elements into the inter-

governmental relations forum thereby perpettating a variety of

o

intergovernmental relationships. The federal systam¢§gself

is "a dynamic process producing a ‘constantly chaﬁging set of
relationships". (Porter and Olsen, 1976, p. 78). All levels
of government are involveé in the performance of. shared govern-

mental activities. These relationships tend to determine the

-

programmatic priorities as a result of the differenées of
constituent demandéf (Gilbert, 1976, Pp. 126). Programmatic

conflicts -are based in the péiitical basis of constituenf

demands and changes.

As political conditions change through time,
.the influence of various constituency groups changes

or new constituencies come -into existence. When .
such shifts are recognized in national legislation in
a piecemeal way, the result often is a program whose .
unchanged preamble or- statement of pufpose may seem

very different from the changed language of the

operative clauses. ‘Programs that endure are period-

- " ically subjected to thoroughgoing revision in order

to bring some coherence to the relationship between
program goals and program operations. Comprehensive
revisions of this kind always have an' "up-front":
intellectual and policy rationale, but they are better
understood as expressions of the current balance of
powexr between the various constituencies serviced by

the ‘program. (Anton, 1979, g‘ 12).
' - 101 -
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It.’/is not unusual then to expect the goals defined:'by \ ;

\\ | this political process tend to be unclfar and the resulting  %§
_ legislatiye and programmatic mandates can be confused and con-
flicting. (Schneider and Swinton, 1979, pp. 14-15). Federal
laws and regulations in fac£ embody confliéting goals and
Qﬁntentions.‘ This is reflected both at the national and at the
local level. (0'Keefe, 1978, p. 190). nAnoéher factor tﬂat
influences'thelquality and character of 3rograms~is tha? as
buff;ted by the demand§’®f constitﬁents, policymakers tend to

[} '

"abandon the approacheé before they are agequately tested.

. (Mangum, 1969, p. 140) . This concern for the short term.

benefit of constituent demand, when even weakly buttressed by 3}

"in the kind ofaprogram development through legislative 'mandate

that may or may not satisfy the needgqrbp long term national

policies and goals.

With such a ?unctional dynamic of the political p;ocesé
by which progréms are generated, the Americén political situation
‘involves an element of experimentation witﬂ organizational |
forms. This comes.from the inevitable deéire.perhaps to make
things better and seeing'thag'institutional change is the
mechanism.fbr‘Correcting'soqial'ills.‘

The history of American politics is .full of -
instances of experimentation, particularly with
organizational forms. Often, indeed, the nation has i
turned with almost mystic faith to tinkering with . .
i{nstitutions. The framing of consitutions, federal

and state, ‘may be regarded as collective acts of o
societies willing to try innovation, If their pro-

ducts combine forms and ideas handed to them by,

- 102~
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tradition, many of the combinations and some of
the forms were novel, even brave. Federalism,
separation of powers, the presidential institution,
* judicial review, tliese are some Q the relatively
- untested devices the nation has committed itself
to in spectacular fashion. (Greer and Minar, 1967,
p. 167). : .

With institutional experimentation such a fundamental

part of the Amerlcan political m111eu, it is not surprlslng

“that in the development of programs such expeereQZatlon and
}

attempts at 1nst1tutlona1-change are evident. However, the
approach to institutional change as anticipated or advocated by
sthe experts of organizational behavior, and the research find-
ings of these experts, are usually'circumscribed by the oper;
ational principles and dynamics of a democratic soc1ety. (Weiss,
1978, p. 61). (Levitan and Taggart, 1971, p. 44). The extent

to which profess1ona11sm and expertise become the basis upon

4
oh

which policy ard program dec1s1ons are nade is subserv1ant
to the demands of the constltuent group.

This dlfferentlatlon is seen in the distinction between
the a11gnment of programs from the national to the local'level
on a functional basis. Flrst is the alignment of programs
from the national to the 1oca1 level on a governmental basis.
Second is thevallgnnent on a functional ba81s. From the latter
perspectlve with respect to 'education the relationshlp hetween

t-
a federal government and the local agencies delivering educa-

i

_tional programs is that of profess1onal, or fiunctional align-

ment’. The relatlonshlp is from one Shmlnlstratlve agenCy

) respon51ble for educational programs to another educatlon agency '

- - 103 - 7




responSible for administration of programs. The interacting
relationship, therefore, is between administrative. profeSSiOnals.

. With the advent of CETA, the relationship of vocational training*®

o )
programs and manpower programs shifted the relationship under

special revenue sharing from that of a functional alignment of

the national to the local level to that of a governmental align-

ment. The relationship has been defined as interaction between

an administrative agency and the chief elected-official. The

. A

relationship becomes that of government to government relation-
Shj-‘po ) *

While there has been téo little time to analyze the effects

of this change in the characteristics of the relationship

+

between
evident
between

problem

the national government and the local goveynment, it is
from other analyses that there are distinct differences
professional approaches and political approaches to

solving into,the.implementatibn of soesial policy. The

‘R 'R Tl e 'EE 'Sl 'R A A S Al

varied use of a politically decentralized system to implement

‘- "
1

CETA points to the difference between the approach of using a.

professeonal expertise in making policy‘and program decisions °*

‘.

to that of operating Within a political context. Centralized

control tends to favor the speCialist and professional approach

to decision making in government while decentralization favors

the generalist approach. (Porter and Olsen, 1976, p. 79). The

local elected official tends to be more.of»a generalist and

less of a speCialist. .
with this 1ssue being raised, and there ‘being apparently
no correct or incorrect answer, it becomes apparent that there
v | . 104 .-.12 ‘ ' _’ .
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is a need to delineate the roles and relationships of the

-

n
we S =S
. 4. ‘

major.participants in vocational education and in manpower pro-,
grams. (McPherson, 1976, p. 213). Certain of the programs

operate in a context requiring collaboratlon stemmlng from a

)

professional perspective and w1th1n an 1nst1tut10nal ‘setting

-~

where decisions are based on professional expertise, as the

. «

chief decision crlterron. Oother institutions operate in the
collaboratlve context.flow1ng from a perspectlve of polltlcal

trade-off and the dynamxcs of intergovernmental relatlons. It

is important to 1dent1fy and determine the respective roles and -

relationships based on the capabilities of the respectlve

‘

participating institutions. For example, it has been observed
i

that part of the reason for the lack of coordlnatlon under the

-

5¢+funds' has 1nvolved the fact, there are too many actors in ’
order to achieve a consensus._ (Autry and Dement, l977, p. 64).

The types. of "actors" also plays a central ‘and crucial role..
. ' A ‘
Other factors involved in this 51tuatlon 1nclude the. fact

'
that the numberx of ‘actors, by moving to the polltical or govern-
mental operation of manpower programs, has‘been,expanded. State
legislatures, as ‘relevant participants; are almost always

1gnored in the llterature, especially by policy analysts in A

cons1deratlon of those factors whlch “are- relevant to maklng e

and can;ylng out pollcy. (Feller, 1975, p. 780) Policy has

3

n.:‘. . . N -

also been created and amended by the courts and has a slgnlflcant

1mpact upon program oge;aef’ . (Gllbert, 1976, p. 124). jf’ '(

(Hodginkinson; 1576, p. 18). It is not. that these factorsyhave

g .
¥
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' not been operative to a certain degree previously.

To the

' extent that local elected officials both at the'state level and ;\;

4

[

»

Y
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the local level become the focal point for the operation .of
manpower programs, political dynamics; heretoforeilatent in
manpower programs, become activated and crucially central to
decisions. It becomes obvious also that the catalysts and
facilitators for cooperation will therefore diﬁfer from state
to state and from lev2¥7to level in ways that we -have not,
previously experience (Apker, 1979, p. 4),

Public administr tion functions in a political and a _
29 ,\

pluralistic context' A context fxonlwhich the edud?tion
communities and other professional institutions may be to a
certain degree isolated.‘ In.a pluralistic society and in a

-, . ¢ . k)

pluralistic context, there is no unitary definitionvof public

interest. (Schick, 1977, pp. 260-261). .

Groups are ordered by the_ degree to which th
are llkely to be affected by a decision. Trade-offs -
are constructed on the basis of the net benelits and
losses to the most highly impacted groups.. (ﬁkeles,

1977, p. 227) : , ‘ .
This factor tends to qenerate a multiplic1ty of policy analysis

- approaches. Manpower itself, therefore, operates within such

an -institutional pluralism. (Lieske, 1976, p.,327§t

The fact that public agencies themselves work in separate

power and political galax1es, answer to different constituencies,
and interrelate within those political galaxies with different
political and private institutions, (Arnold 1974, p. 209)

mitigates against such public agenCies cooperating when they have

»
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pulls and tugs that diVerge-with respect te the agencies with
whlch they should and must interact. It ma§ be.that vocational
education’'s surv1va1 may be due to political rather than pro-
fessional reasons. (Grubb,’1979, pP. 211). 'However, thls is not
to assert that the polltlcal context and .the constltuents within

whlch vocational educatlon operates is the same as that within

1

whlih manpower operates. In fact, it may be that they operate on

" highly different and institutionally segregated contexts.

One example may indicate the extent to which manpower
programs may be;at.this time more responsive to the political

dynahics in education. State legislatures have become in-

creasingly interested in the influx of federal funds into states.

In a few states, state legislatures reappropriate federal funds,

/

thereby judging again the benefits to-be derived from the use
ef those funds and assessing the relatedness between those. pro-
grams and existing-state programs . ‘Ip this context, program
administrators of nanpower programs have been asked to justifx
the expenditure ofhfunds,accordin% to the categories establish-
ed by the federal government, and whether or not expenditure o;

funds according to _those categories, coincides or conflicts with

. priorities established by the state leglslatures and other state

L
agenc1es. This de51re to-aehleve a coordlnatlon within<the state,

regardless of national prlorltles and posslbly in contra-dlstlnctlon
to natlonal prlorrtles, has raised the issue for manpower pro-

-

grams which vocational educatlon has only tangentlally faced.

s - i ) -
- N . . ’ . -

From the point of. wview of justifying large,state expenditures
\-‘ + . ’-
' , of vocational educational money for state agency staff, and
l o - 107 -
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in maklng decisions in human ‘service delivery programs, voca—

~not pald much attentlon to the characteristics and the dynamlcs

'coordlnatlon should take place, which is based on a more prlmary

will be achieved, what are the trade-offs of priorities and -

- development of policy and programs at both ‘the natlonal and the

e . . .
et e B g, wEn

o~

to the extent to which state legislaiures become more active

-

|
'
I
{

.
1 - h
1] B 0 . *
,

-

tional education will experlence increasing scrutlny on the part
of state legislature?. Vocational education thereby will be
thrust more directly into the political context of decision ’
making that is familiar to state legislafures and governors.

‘It appears that interagency coordination and its éoncerﬁs
are basically;bureaucratic i;fues involving administrative
details. To date,. those active in the political process have

»

of interagency coordination, beyond simply mandaglpg that

u ‘5,

objective: that of reducing the dupllcatlv expendlture of funds

and the overlap of pPsgrams. (McPherson, 1976, p. 205). 15"

°

- o
- OEETEE N R W e

B
i/

. . ‘ . . .. . .
ipterorganizational coordination is a mechanism whereby duplication

: 3 —
and overlap will be reduced and higher efficiency and cooperation

obligations and divisions pf responsibilities that the respective
institutions will have to take? How do these trade~offs’ and
divisions of responsibilities,relate to tﬁe‘political process
and the c?nstltuent demands that are also 1mp1nglng upon the

»
local levels? To what extent will the adm;nlstrators_haye'to ]
become more familiar with the political process in order to make

those engaged in political decisions aware of the.pd;;§%ilities

pect to

that inggrorgaqézational coordination may have with re
- 108 - v o
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ach1ev1ng other objectlves and the extent to whlch inter-

organlzatlonal coordlnatlon is not de51red or is incapable of .

.achieving other primary objectives? Administrative changes are

certainly needed but it is possible that they are likely‘to»

T

effect only marginal improvements in manpower programs.
(Levitan and Taggart, 1971, p. 61). To this extent interz
organizational coordination must be seen within its organfzational

Y

context and political context with respect to that which can

be reasonably achieved and when it is necessary to’ turn/ko other

\

methods for achieving such coorﬁlnatlon. ’ J

- i

. .
C. The Responsibilities of Public Administration .. -

Many recognized that there is a need to reorder the net-
work of governmental relationships given the recent discussions
and observations relative to policy analysis. Much of the .
debate over the issues related to systems reorganization is a
debate carried on by public administrators and much -less so
by elected officials. (McPherson, 1976, p. 205). Perhaps it
is because polltlcxans deal constantly with change, whlle
bureaucracies tend to be static (incdrporating ohange to help
them to keep in touch with their environment), that the elected‘
offlcials find that devising systems to reorganize governmentall
relations is much less of concerq. Elected offlcials .dealing
as the representatives of a'system of compromises, checks and .
balances finds that very little in hlS or her domain is static.

If a change of dlrectlon is called for, it is fully within the
capac1ty of that system for change to take place. Bureaucracy & -

- 109.-~ . ' . K ‘
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tends to be more legalistic and has the responsibility for
carrying out legislative mandates, often reinforced by judicial

decisions. The tendency is to be more. static and, therefore, to

.

. N :
.
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be concerned with issues related to change.

Part of the distinction between public administration, as
a nonpoliticial activity, and the pugfie arena may also account -
for the‘fact that public adhinistrators have taken little heed
to and had little cdhcerh for the political considerations in
the context'in which public administration operates. It was
Woodrow Wilson who said "administration lies outside the proper
sphere'of politics. Administrative questions are‘not politicai
questiohs although politics sets the task for adminlstratlon,
it should not be suffered to manipulate 1ts offlces.
(Frederickson, 1976, p. 564). However, it is generally agreed

’

that pub11c admlnlstratlon at least is 1ntegraF1y part of the

2
%

N S Oy  aw

polit1ca1 process. (Arnold, 1974, p. 210). (erengoff,ik978,

«p. 53). 2
The pollt1c1an .deals. with power and not w1th pfofits..
(Arnold, 1974, p. 205). Therefore, the pollt1c1an S concern

for the admlnlstratlon of pub11c agencies and programs concerns

itself with different attltudes towards management hnd output .

than perhaps would be found 1n the private sector. \(Weldenbaum ]'

and Rockwell, 1977, Pp. 67-69) . _(Shaw, 1977, p. 520\3 This ]

. X \ R o
distinction between the management approach of publio\admﬁnlstratlca

as differing from the management approach ofathe private sector,

has been made explicit with respect to the area of plan ;59.

[T,

’
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The govérnment as a planning body has certain prerogatives and

‘
Lo

freedoms that are not availab

|
to the private sector. The

private sector projects iqg]pated outcomes and future§]which

it thip seek¥ to realiz rough adjusting its reactions to

" market and other factoxs. . . ' B ' j

-

-

In striking contrast, the government is’
‘sovereign, and its planning ultimately involves |
the. use of its power to achilgye results it desires.
_ Its inPluence is externally oriented, extending
its sway over the entire society, including re-
distributing the resources of that society through
t-axation, regulation, subsidization, and procure-
ment. Unlike a private organization, dovernment
;J may not only plan, .it can also command. While a

business firm cap set goals only for itself, govern-

ment can establi®h goals for society as a whole. - o
(Wéidenbaum and Rockwell, 1977. p. 60) .

The administration of public programs, therefore, involves

.

)

I a degree of powér not available to the private sector. It is .
1

for this reason as we have seen that the concern of the populace

.~ for vesting too much power in any one institution or agency has

' led to the establishment of conflicting and cqmpe§§pgrsources -

of politican and governmental power. The errors in planning for
government are borne by the taxpayer and the consumer through o

the adjustments made by .the government. For this reason, the R

A

limitation of power, and therefore the limitation of th

’ v -

»  liability of the public consumer, 'is insured. = . .
In carrying out the funcﬁion of public adminisfration as

a public trust and answering to the demands of the various o )

-
-~

-

ot coﬁstiﬁuencies, public administration has also performed- the .

funct-;ion c;f balancing the'se politicaldé‘ia‘nds with the interests )
' / " o ) '

b *
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. of minorities. (Frederickson, 1976, p. 567). In this sense,
o it carries out a mission which transcends the particularized ) *
demands of any individual constituéncy. In this way, publicf'

’ ’ { ' \‘ '

. : 4 -
_administrator is responsible for managing a set of dynamics

.

.

which involves the coordination of conflicting or oﬁpqsing or
competing censtituents and also constituents who havé(little‘:

.power in terms of competing in this process. There is a need .

o

for the public'admiﬂistfator to manage the invoivehent_and

44

L .

.
i

. the linkagég of the government in the<prbcessfof determining
iy - ' ‘ t v M

2 I\ - . Y?"‘T‘\' :
the administration of public programs. - S . .

Increasingly the administrator finds that
rather than managing resources or managing a system,
he is managing relationships, facilitating exchange-
of information and the development of understanding
between and among the diverse components which make
up the community. Increasingly ouxr public institutions

are being called upon to brid e the gaps which exist
' between these diverseﬁégggfnents, to forge new .
linkages, to construct and-facilitate networks which =~ :
~” make- it possible for individuals and institutions to
' draw upon each,other. (Shaw, 1977, p. 519).
- Val ) : ' -
"It is this managedent of interests which becames a primary
9

focus of the public administrator's responsibility. 1In so

—

»
.
.
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doing, the public adiministrator reflects the balance of con-
cerns and demands fhat are the basié upon whic? the politicén'\
makes decisions. The public a&ﬁinistrafor‘faces many ‘of

the same kinds of deci§ions and probiems of iﬁtegratipé the
goals of all citizens and groupsk (Weidenﬁaum and Rockwell,

1977, pp. 64-65). 1In this respect; the consonanﬁﬁﬁuélity bf

o N » o

public adhinistratign with the political process reflects the’
. reality that operations‘const@tute'policy'and operations are

’ .
. ‘K : ‘-'&12 "'r .
' e 1&/ M . o A
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not neutrall_ . : ~ .
| By focusing upon the relatlonshlp between puhlic admini—

stration and its polltlcal context, it becomes evident that the
political institution must 1ncorpo:ate the factors of change:,
and development as characterlstlcs of the lnstlz:tlons. The «.
"instltutlon must be able 1nherently to adjust to the change of
context and the change of . demands. It must be able to develop
cr1ter1a to’ measure its effeotlveness in such.a context of,

Frederlckson has glven us ‘some examples of the types .

"

change.
of change that he anticipates w1ll be taklng place in publlc

admlnlstratlon in the next few decades .’ (Frederlckson, 1976,

pp,,568ff) He dlscusses the areas of change ‘in the- respon51veh
ness of organlzatlons, the notlon of ratlonallty by which

organizations operate;, the management worker/management citizen
N L4 . ’ ‘ " ! ).— . » *
relations. and’ the gtructure for organizatiens.

“ . . ’

First, with respect to the need fot change anh resbonsivef

L4

ness and the type of change and ,responsiveness, he sees 'that we . ..’

v s . - .
will be moving from a .situation where the préblem is perceived

‘ae hasically out of reform or change\(putting right that which-
is wrong) to one of seeiné thevprobleﬁ as institutionaliéing

change procedures, that is, the recognltlon that those thlngs

v

put rlght are unllkely to stay rldﬁt and that developing

~

cd&;ectlb;llty criteria.is as«imgortant as‘correctness. Also

there will be a move fEOm'leaderehib by authority to leadership

by change fac1lLtatlon. Second, in terms of .the rationality

AY .

of. organlzatlonal structure and behav1or he 1dent1f1es that we

/
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+ workers and cltlzens, a s1tuatlon wh1ch dlrectly affects

. move from authority occurrlng from the top and mov1ng down

-through the organlzatlon to a s1tuatlon of authorlty coming .

will move from a situation where we Believe that we know wha't,

ought to be done,’and where, the problem is one of discovering

e 5*

how to do.IETWEii\to'mov1ng, to a s1tuatlon where we know how

to do th1ngs and'where the problem is one of d1scover1ng ‘how

-

v

to determine what ought to be done. Plannlng w111 cease to be

,
. . :
! T R N

a crisis technlque, and plannlng w111 be actlng. Publlc ~

admlnlstratlon/w111 move from setting sen51bJe goals and then

1

institutronallzlng to achieve them, to seeking -to developing

R .

commitment to-sensible action in order to achieve sensible
St C

[y

overall objectlves.

.l

- Third, with respect to‘the relatlons between management and'

vocatlonal educatlon and tra1n1ng, Frederickson 1dent1f1es a

3 LY

« > .

from the group. It will also be a case of a change in att1tude

of ‘the jOb as subsistence to the job belng a satlsfactory

I

experience. ' Along with this w111 be a change in the character:Lza- !
.tion of the reglmented work environmert to: that of the democratlc 3 (
work. environment. Public admlnlstratlon will have'to move from ' ll

a conqeptudlizatlon that conflict should be avoided to the aware—

*

/In such a situation, we will have to adapt our present view that

: consensus is necessary and that confrontatlon may be tolerated b

’

3
as long as 1t is tran81ent (that confrontatlon may be’ productlve
E 3

of catastrophe if allowed to extend beyond marglnal questlons),

- 114 - - - R | l

ness that confllct is good and should be accommodated and used., ,‘I
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of administration. He believes that we will change from

r - h .«
to a view' that confrontation is necessary and consfnsus is

tolerable as long as a great premium is not placed upon it.

~ ) . .
In this position, consensus may be productive of error if

allowed to_extend_beyond the original conditions which-produces

-

it.” ‘Pinally, Frederickson indicates changes in the structure

i

cehtralization, which helps ‘the manager make an effective,and

’ ¢!
PR

right decrsion,‘to decentralization where- the task of the

-~

‘manager .is to make sure that good decisions get made in the

bowels of the organlzatlon and to ‘be certaln that they are not

blocked. In this respect, we will move from an emphasis on |
institutional hlerarchy to an emphasis on small decentralized
hierarchies within large terminal projects. - )

Considering this sample of projections for the. character

of public, admlnlstratlon, it becomes qulte eVident that there

"will be an increased- empﬂisls on re~educat1ng the publlc

L4

administrator. Such changes as Frederlckson progects for publlc
administration, however, are not 11m1ted to this sphere(of work.

The whole work environment itself will be undergoing such

N . : iy s - o
changes. However, for our purposes, it 1s enough to indicate

that change in the characterizations .of the various relation-

shlps in public admlnlstratlon point to the ever increasing

.

awareness of~the polltlca1~context in, whlch publlc admlnlstratlon

operates.

/

In order to fac111tate{the developments that Frederickson

has outllned, we w111 need more management studies of admlnlstrative

” : ,_r 115 -
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problems on the va;idus levels of ‘government and the‘traae;
offs on such issues as'cent;alization as c6mpared with'de-
centralization. Such a need has been identified in the area
of manpower programs.\ .

More information is needed on administrative-
relationships between sponsors and subunits in - .
counties, consortia, and balance of ‘states. The - -

v Department of Ldbor.shpuld initiate studies of

' ,administrative problems such as the effects of °
administrative layers on processes, divided account-

\ ability, and the trade-offs between chntralized and
decentralized contracting and supervision of operations.
Problems of fragmented administration and the effects
of u51ng planning organizations to administer ‘pro- )

\ ‘ .grams in balance of states also need further’ exploration.

(erengoff 1978, p. 264).

]
il The key to successful 1nterorganlzatlon of various ageﬁﬁles

and institutions operating collaboratively in the public

- administration context is-in matching charactertisticsfof each

unlque context with the appropriate level of 1ntegratlon.

\

(Whetten, 1977, P 77). (Schermerhorn, 1975, P. 850) It has

been pqinted oué, in this respect, that the inauguration of CETA
hgs created the need fer higher 6:6er of ‘public management and
changed ‘the qulic managemené environment by placing emphasis'
on political decision'maker for central pfbérams. (Snedeker and

<

Snedeker, 1978, pp. 185-186).

This change effects not only the local level but also the

-state level and the federal level, because it raises the issue of

i j' the relatlve roles and respon51b111t1es, delegation and devolutlon
~of authority, accountablllty, ang related matters. 1In this -

Co. respect, public administratlon must face the questlon of its
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relationship to the private sector in terms- of 1mprQV1ng the

relationship of the values and operations of publlc ahmlnlstratlon

»

w1th respect to those of the prlvate sector,

Publlc admlnlstratlon, in carrying out manpower and employ-
ment and training programs, is required to impact upon the
private sector. (NCMP, 1976, p. 61). (U.S./D.0.L., 1978, p. 61) .
Manyiof’the changes thatipust take place in employment programs '

will have to take place in the pﬁivate sector, and the impetus-

for this will come from the public sector where much of the

~

' training.of the workers for ‘the future takes place.. In order

to have a satisfied worker, for example, we need to havwve

SatleYlng work . ' x ) .

If we are to enhance payoffs between education and -
employment futures it is essential to devote more

time and effort to establishing a social system |
which is capable of absorbing- workers and providing
workers with conditions which will take advantage

of the .skills and motivation which these people
bring into the work market. (Gottlleb, 19717, p.5W0).

S,
The empﬁa51s of vocatlonal trainers on reducing the dropout

='rate w111 have to be achieved through improved trans1tlons.

(Kirst, 19793 jo X8 62). The transitions will be ever increasingly
emphasizing*the quality of worklthat the worker will be per-
formlng. While most'skill training may take place on- the job,‘
(Thurow, 1979, pp. 324-325) 1ndustry tralnlng has béen. qulte"

limited and limiting (McGowan and Cohen, 1977, p. 36) and, ’

+

therefore, the Vocational community w1ll have to assess the.
quallty of skrll tralnlng in its relevance to thelr prov1d1ng

training and preparation for work, and in re—tralnlng people \

for skills in new, technologles. . ' \ o
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" Vocational education and manpower programs#Wili also have
ig,tQJiial with the issue of limited industry involvement in both.
. vocational-eduoational programs and manpower programs.- This
rlim_ited involvement has been due to (1) the fact that industry
has been disiflusioned with vocational education and manpower
programs, (2) the isolation of edQCatorsr (3)’some union pro-
visions,af4) lack of mechanisms . for communication”and.zooperation.
~ (NAM, 1975, pp. 9-10) ’(Cameron, 1979, pp. 116-118).‘ Vocationel
‘educators ano manpower administrators will hsve'to'be_looking
. at the types of businesses and indostry operations that 'are
most often- served bf vocational education and'ﬁanpower to better
understand the’ nature of those industrial and business groups
‘Iwith which they must form collaborative relatfbnships; _This
also includes collahprat;on with -labor unions.

We must assess the extent to which vocational.education

can have a ﬁositive impact on those responsible for the desigﬁ

4

of the work settlng, those responsible-for increasing work
opportunltles, and those respons1b1e ‘for absorptlon and 1ntegra-
R tron of the work force, namely the prlvate sector where four

out of flve jobs are created ~(OECD, 1964). Inhthis respect,
vocatlonal educatlon must assess what measuLes are belng used
to relate to the needs’ of industry at the lgcal level through
vocation education and manpower‘programs. Ultlmately it is

a v business and labor that have the respon31b111ty\to provide °

',opportunltles for work. (Mlchael 1976, pp. 605—606) It is

they whq must redes1gn work. settings and procedures o take’

. ’ o - 118 -
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. . X
advantage of the skills and abilities and expectations of those

entering the work force. (Gottlieb, '1977,'p. 48).' However,
it is the responSibility of vocational education and manpower
agencies to-assess ‘the extent to which such collaborative linkages
to fac111tate ‘this development have not taken p}ace,land the
extent to which such collaborative linkagee arefpcssiln‘ie.~

There will be the contihuation of a decreaee of in-housE:
training by industry and a greater use of outside agencies er , 1
training (Amara, 1978, p..12) For moét industries, it is
not cost-effective for them to do their ‘own training, and the

large. 1ndustr1es that do their own training perform ba51ca11¥’

industry related skill~training. There is still a large

EE S S N W

responsibility in this area for vocational training. Vocisional

education has not been isolated from the various forms of

£

skill training that relate to on-the-job work. Vocational

~t

education utilizes training-on the job, in school, and in other . %

-

\ _institutional 'settings, and in this respect should be ready to.
—

prov1de the kind of well—rounded training and skill experience )

that enployers find valuable in workers. (Swanson, 1978, p. 88)

One\pOSSLbility that has been suggested is, that consortia of

empiéyers who cannot provide training indiVudally could prov1de.
| and phrchase training from education and manpower agencies. ’ -ﬂk{

- (Becker et al., 1965). There is obviously a need to assist ' i

industry with such training and it is. up to vocaticndl education

to determine the means by which such training can be provided

w1th the greatest faCility and flexib lity for industryn.but also
- 119 -~
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providing the best skill training that an individual-needs.

(Evans and_Herr, 1978, p. 116) (Kirst, 1979, p: 64).

*

As lically administered ptdqrams,\vocatienal education and -
hanpower ave a respoﬁsibility to develop collanxative linki" '
ages betweeﬁ theit respective institutioenal coﬁtexts, and w}th%,'
the'érivate sectot. |

To this end, the observation on the

particular characteristics of the public administration context,

4
»

and the research that can highlight the dynamics,of interJ

organlzatlonal cooperatlon, provide guldellnes for posltlve

The fea51b111ty of national or nation-
ey
- wide pollcy thrusts, in achieving the collaboration sought,

strateglc developments.

~

- ..

derives support or opposition fromthe foregqing disqussioh of

the ﬁublic policy context. . -

.
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CHAPTER IV, , L
TOWARDS A VOCATIONAL EDUCATION POLICY AGENDA
A. A Natignal or Nation-wide Vocational Education Policy

0.

Our discussion has focused_ok the variety of factors

TS

affecting vocational education and manpower programs in terms \
of their functlonlng as admlnlstratlve systems, It has also
‘focused on the contextsvln which they operate, 1nclud1ng
-demographic and technologlcal factors. We. have seen that
vocatlohal education. and manpower are not monollthlc systems but
involve several.levels of governmental institutions and a
variety of actors aqdlgroups impinging upon eachhother and

N 2 , .
deciding policy. For these reasons it is justified to ask

-

whether vocational education requires a national policy, or.
perhaps‘a‘nation;wide policy. - . '
M . !

. The distinction between the two center around the diétinction

I— - i ‘f"A . -
- « " -

_between a policy that would be national,, that is a policy
unlformly derlved and uniformly applicable to all vocatlonal
educatlonal programs in the Unld’d States, and a nation-wide

[N

system which would include ba51c principles but which would be

developed at .the’ reglonal and local level w1th dlfferentlatlons

approprlate to the various contexts and actors relevant for

’ ¢

‘1mplementat1oh'of policies. Currently, there has been a call

.fof a national Vocational education policy. The reaSOns given

for ‘having a natlonal vocatlonal education policy would apply

‘equally well to reasons for hav1ng a natlon~wide policy. The
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* which is not unacceptable except for the fact that'thgre appears

” ]
v

reasons presented are first, the scope o§ the responsibilities

a vocational education establishment has never been precisely

defined; second, vocational education is vulnerable to attack

becausezthere is no articulated policy against which its

Vo ‘
effectiveness can be measured; third, there is a need to

sttengthen local control and adaptability with a clear and .

i.-y__.l
3

comprehensive policy which defines‘goals precisely.. (Feldman,

1976!, pp. 5-8). /For these reasons alone a nation-wide vocational edu-

cation policy should be developed. Such a policy could be, generated

%t the national level but could not be' developed at the national

|

#evel only. Policy developments at the local and state levels

have taken*a step forward in the last decade, and the capabiliﬁies

of both the_staté and local levels to engage in policy research

and policy analysis have increased along side their authority. and

responsibility for managing additional human resource programs,

most specifically manpower programs.
With respect to vocational education, the current situation

may be one of existing policy centers throughout the country,

to be ligtle*coordination of policy development among these

[

centers.

g

Perhaps the trouble is that there is a national
public policy, or a constellation of public policies,
toward vocational education. It consists in all the
actions taken through public policy-making procedures--
legislative, executive, administrative, and judicial--
on all three levels of government, involving the use
of public resources, affecting the provision, con-
sumption, promotion, and regulation of a public

' service referenced in public documents as vocational
education. In short, national policy toward vocational
. . - . A
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(,1 (DaVid, -1977,' p' 10) . , ’ ~—

edycation is what a-highly decentralized, publicly
mafntéined and operated enterprise identified, with
considerable ambiguity, as vocational education in

fact does on a day to day basis. —

4 This conception of what a nati;;;I\policy may

be in fact appears, however, to be less thén\satisfpctory
to those who expect that policies in operation‘should ’
display features of clarity and economy of goal -

structure, as well as coherence and internal ‘consistency
in- the means stipulated for fulfilling stated goals.

¢

It is for the. very reasons that some expect policies to

'display certain features of clarity and economy of goal structure °

- ~

} ) . . . s
+ as well as coherence’ and internal consistency that the analysis’

as indicated by this paper should'be accomplished. It is not

Ehat the conéiellation of public policies, either generated at- '
the local level or defined in the day-to-day operation, should
cease to exist but that we must come to better understand the
various féctoré by which policy is defined and -the role of the

actors at the various levels in defining and creating policy.

We can then come to better understand the mechdnisms .involved

~

<

in policy development. ‘ - . )

It is not the case that we should opt for a loose system

without criteria for évaluation of performance. Specifications

- of nat%fnal‘vocational education goals should be particular

2

enough*for measurement. (Lindman, 1976,'pp..121-1223 ,(Uﬂiyersity
of california, 1975,-pp. 13-14) (Walsh, 1979, p. 231). For

. i .
example, vocational education’can be measured on (1) its ability

to create the skills demanded by employers, and (2) on the

necessity of acquiring’those skills not iQ'academic but in (/

- 123 -
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r ;J' , .
- vocational gducation environments. (g;urow, 1979, p. 336).

But for the development of a nationwide vocational education pglicy

¥

and for the realistic measurement of:the effectiveness of that

Ed kd 3
.

v \\\poiicy, we cannot ignore differentiations and distinctions that
exist and opt for an overly-simplified model of what a natio

wide or a national vocational education policy should look like.

2

]

* ' In defining vocational education policy for an entire

nation, it would be helpful to do this in a‘context of defining

b

L4

also a nation-wide manpower policy recognizing that certdin

elements of manpower policy would have more centralized = . - -
characteristics than perhaps vocational education would have.

But what would a national manpower policy look like?

fa

-y
[
k)
- H]
S
. ~ .
o - ' g---

Some delineation of what is meant by a '
. national manpower policy framework is in order. The
concept .of a national manpower policy has been dis-
cussed by many, but it has not been well defined

f as to what it would be or how,bit would' be strucizjﬁd
£rp

-

= _ and’ implemented. Conceptually and operationally,
it has many-illusive dimensiops that preclude: s
demarcation and exposition, but the following major
elements can be identified:
n A fairly explicit set of principles and
oals. ’ ‘ -
7 Specific objectives, with standards and
time tables. "
A series of program and operational measures.
A range of coordinated delivery systems,
with accountable management structures. o
An infrastructure of manpower policy making
institutions tied into the economic policy .
institutions. o . .
Other support institutions for labor market
information and data; as well as & related research

effort. .
Performance standards for both policy and pro-

Qrém assessment, with an evaluation and control
system. (NCMP, 1976, pp. 13-14). Co.

L]
B |

¢
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'made in both formal and informal ways.

'Such a framework for a national manpower policy does;not pre-

clude the poesibility of formulating a nation-wide framework

_ for manpower policy. A framework would include some of ‘the

very conéiderations for local policy making and_the devolution ”f

of federal responsibilities to the .-local levels, recogniiing gT‘ ‘
- - . a’ ‘\1

that thejgiverse andhpluralistic context in which polic< is™

C . .~

Another consideration, taken from the context . qF national

economic planning, points to the limitations such a national.

planning or policy attempt may have. o » .
Thus, "American—style" national economic Planning
would not be planning at all and could not fulfill the
objectives. of planning. It could provide no coherent
social goals. It could not dispel our.intractable
ignorahce about the social. organism. The more com-
- prehensive its reach would become,” the less sure
would be its grasp. And its rationality would quickly
dissolve in the yeasty medium of politics.
If national economic planning would accomplish -
no good, -however, it is also likely to do little harm,
if only because the dominant, and predominantly hostile, .
political reality to which it must speedily adapt . N
" will deny it any real influence. Yet for all of that, ~
\\\ national economic planning in some form' appears in-
evitable in America. Its natural -enemy, big business, .
" hds lost its hard edge of opposition, sensing perhaps
that planning can be easily co—opted. (Schuck, 1976;.° = -
pp. 77-78). , . E IR -’ :

-
[ ] EAP

With the possibility that%national economic planning may be a

1

éhimera for which little effort Should.be expended, a questionl'
ig raised as to whether manpower and vocational education planning ,
and policy=developmS:p sﬁhpld support attempts to'make a L ’
national, Single_and coherent policy. (KlrSti 1979, p-. 53%

(U.S./HEW} 1977, p. 14). Planning and*policy making for
. ’ < = 125 -
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vocational education do not occur at the federal level, and

5
i
i
.
4l N s

vocational education is "a national program only in the sense
that it is a collection of state-programs in which there is a

' ¥ ”’ s ~ . .
federal interest." (Swanson, 1978, p..87). A federal interest,

‘1

however, does not constltute a nat10na1 policy and we have to °

-

-, ask more.carefully the extent of which the search for a national

v

3

policy as opposed to a nation-wide policy is a realistic-

robjective.

\ '

\
2

. We must then ask what a natidn—Wide pluralistic vocational -

- educatlonal policy would look like. Such a policy might, apart

1

. .
. . A ) N
. . . . 3 .
e NN . e Ny B alm
.y .- R
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-

_ from natlonal economic programs to stlmulate manpower demand,

’

spec1fy spec1allzed programs to encourage local and reglonal
development of employment opportunltles. (OECS% 1964, p. -16).
b A step in the direction of such local development opportunities

/ ) * ! 3 A
. might be Kruger's blueprint for a comprehensive vocational

.

“education and manpower delivery system. Kruger specifies ten

elenents in such a system: first, a need to consolidate pro- .
- . .

grams; second, mandated groups of workers to be served; third,

a meanlngful and manageable role for federal; state, and local

government agenc1es and non—proflt agencies in plannlng and

{

delivery of services; fourth, a more pronounced role for the!

state, possibly with the governor as the state manpower agent

Pl .

or the mandating of a state manpower agency; fifth, new

. ' » s
institutional arrangements to foster and improve the federal, -

~

state, and local government reIatlons, sixth, clarlflcatlon of

¥

- ‘
,
NS - v
A . - I
N 3
.

. the, role of publlc service employment, seventh, improvement of

a®

: R - 126 -
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P

l . the functioning of the labor marketv, eighth, _improvement. of

the delivery of manpowery services vnandating accountability‘,

v ~u '
m “ establishing a due process system in the application of rights, .

14
-

m . and more.emphasis on sta'ff ‘training ipcluding interagency

training; ninth, an a-dequate level of an advance'd'funding~ tenth,'

A . o .

L
'?. o establishment of a national institute for manpower policy. ’
(Kruger, 1972, p. 20) Kruger's blueprint is poss:l,ble, —

. . R
._ S while.it may omit some elements that we have discussed. It

fOcuses on several that are quite important. including the. role
¢

of the state and improvement of manpower services and. a mean-

. ingful and manageable ‘role for each of the levels of government

ES

-

\agenCies and for non—profit agencies. It is a step in the

-

I

|

l o direction of  including thoSe groups that realisticall:y\have a
part in developing vocational education and manpower policy.

'} .. . - One of the most important factors that w:l.ll have ko be an

l element of such a blueprint are mg,_“anisms for opening the

- | ’ boundaries of various institutions to permeability from other

. ' institutions whi‘"éh ‘have a share in and affect .the development

>y : H&tbemr@mol:.m.es and programs. Suéh’ an attempt w111 not

7 ———

'" ‘, be met w.’Lth favor»from most organizations, which @currently are’
R ' \,
- _ “in competition With each other for funds. It may- even be

necessary to amend our concept of organiza?:ional behaVior and

1 -
) . . It shall be necessary for \ublic administration
A to develop what might be called *structural dynamics.”
In structural dynamics it will be netessary to -have
~ an arsenal of organizational nodels, with any one .
* model or combination’of: :models ready for use when:
_needed, Only in this way can organizations change
y < . >

=27 -

', - .institutional existence. - . : S : .
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as rapidly as will likely be necessary. So while .

the effective public administrator will need to - N
understand and woxk effectively with' people, that

administrator will also need to know how to organize -

those people to effective patterns of interaction.

It is those structures that we have ignored, and it ,

‘'is my best guess that we are likely to see a much -\
fuller array of structural alternatives being developed

in the .future. (Frederickson,§r976, p. 573). -

The rationale for such a flexible ahd multivaried approach

. , .
to models of organization would be that such definition of the

policy context would be more realistic in terms,of.the factors.
involved in development of policy. It has become more‘evident
- that polioies and the.mix/of programs should he variable. The .
. structures for developing policy aud implementing policy”also
‘\must be mixed ahd‘variablé. While it is‘trueirhat the nature’
of manpower and labor market policies and the mix of programs -
‘should be variahle with (1) the nature of unemployment, (2) the ~
levels of unemployment at the t1me"wand (3) w1th}the mix of

1nd1v1duals seeking work, (NACVE, 1977, p. 2) it is also true .

that the orgaanatlonal and 1nst1tutlonal structures and mechanlsms'

’ .

E
must themselves be varlable w1th.resp ot qnly to these

factors but with respect to ‘the wholé range of factors that

-

we have been d1scuss1ng. ,

It is not likely at this time that .such a.notion will have
wide-based popular support, and there is a great deal of analysis
that must.be done in terms of.adjusting this notion with the

notion of policy harmonizatibn"of various policy arenas in the

- larger context of pollcy development. However, I believe that
4 .

- the results, if such.an approach were utlllzed Would Jbe far
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more benef1c1a1 and fruitful than to take the current approach

, of statit .organizations with seml—flxed and autonomous bogﬁdarles,

' policy making of the tensions between precision and consensus.

..

each trying to approach the other from an isolated world view.

What this situation\is'evidence of ie'the dilemma that exists in

(bavid, 1977, p. 14). On the one hand, there'is the drive for -

-

precision and parsimony. On. the other is the political drive

3

Iy I A
L)

- -\
;
2
.
.

|
z

- -
o ‘
j%f/ o

-1

|
|
1
|

. simply an admln;stratlve con51derat10n.

_public administration at large and wiEh respect to vocational

. for consensps,'ambiguity, and decentrallzatlon.

] The ambiguity of policy and policy focus'facilitates
consensus at the same time that it appears to confound precision.

However, -we may have to develop different notions of precision

°

or notiens of~precision\that‘are more accurate to the situation
at hand. ' The questlon at thls point is whether the technlques
and insights for 1nterorganlzatlona1 coordlhatlon would provide
a tool for policy harmonlzatlon efforts or whether this 1s‘

We have looked at the

.findings of_@ntefagendy coordination theorists with respect to

~

” .

educatlon manpower programs 1n partlcular. It is_not clear at

this poinht whether the 1n51ghts woul& provmde‘opportunltles for

achieving the kind of consensus'mode.of pluralistic vocatlonal

education policy in a'na€ion*wide effort, or whether ‘another

approach to interagency coordination would be effectively
utilized.as an administrative mechanism for achieving .
implemen;ationai Eoordination,'after policy harmonization had been .

’
»

.achieved. ' ' ' . .
-'129 - R T
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7~————————————pe}&ey—har@en&eat&en—between-the~areasT—as—pol;ey-ana1y51s has -

B. 1Issues of ?olicy Harmonization for VocationaltEdncation
Vocational education is defined by a web of social and
economic poiicy domains. (David, 1977, p. 17). This dependence

of vocatlonal edugatlon on other pollcy areas 1ncreases the need

»

to understand the act1v1t1es of those other policy areas. It .

also creates a cllmate in which there is an’ increased need for

become _more sophisticated over the last several years and as
the acceleratlon of activities within the varlous policy areas
has generated more .attention to pollcy considerations, focu51ng
on .long range rather than short range approaches to program
design. The need to coordinate the act16’ty in areas such as.
economics, social welfare, ed0cation; skill training,.and SO

on have become more evident.

It is no-longer possible'to settle for ad‘hoc'policy
development where funding priorities and mechanisms, determining -
program goals, are implemented in a piecerﬁeal fashion, or

'-implemented“without regard to the effects that they have on

other programs. There 1s a dlfference, however, between

coordlnated pollcy development and centrallzed pollcy dec1sion

-

making. On ‘all levels of government, and in both the private
and the public sectors, pollcy analysis and policy making takes
place. The problems that have developed are because there are

few mechanisms for coordinating these activities, such that

decisions and concerns and considerations in one area are known

and taken into account in’ other areas, and that the objectives

.
e * , s
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of each area, ﬁhile perhaps not totally coordinated and without
conflict, are at least known énd taken into consideration in

» .7 - A - R }w
setting objectives in other policy areas. There are several

tendencies that shape public pplicy in the United States, and .

it is these tendencies which will continue to shape the policy .
in the United States' third century.

Ten such tendencies are: Environmental constraint,

the modern mixed economy, the changing international" R

order, postindustrial séciety, changing political
values and ideaologies, modern mass communications,
urban society, the growing.density and changing -balance
of federalism, the modernﬂggministrative state, and
the changing character of public policy. Popular
sovereignty, the people's ability torcontrol govern-
ment, is a useful rubric under which to consider .
democratic conqitions for shaping public policye.
The party system is critical in effectuating popular
sovereignty. Other concerns are the role of interest
" groups, political and civic participation, and

elections. Requirements of popular sovereignty
culminate constitutionally.in policy shaping by
responsible officials: Congress and the President.
Our ways of shaping policy are as subject to con-
structive change through public understanding as

. through legislative actions or constitutional amend-

4 ments. (Gilbert, 1976, p. 1l16). ‘

* Thé one téndency, which has been the most pervasive consideration

of this paper, has been the changing character of public policy. o

L ) - T e e
which Henry David identifies as perhaps the most important sphere

for the formulation of vocational education‘policy: (bavid, .
1977, p. 17). There are several factors with respect to thé
chanéing character of public policy that affeét the devélopmqnt

of vocati&hgl,educaéion‘polic{ as. it rela;eg.to its own quectiqes

- and as it relates to the harmonization with other policy areas.

The more public policy there is the more it'shapes while it is

.|being sﬁapedf‘ (Gilbert, 1976, p. 123). Public‘policy generation -’
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, techno%ogical determihation of public policy. This

Jpluralistic society, polticy emerges.' (Méngum, 1969, pp. ix-xYﬂ

.When two institutions or policy areas share common goals‘or

K} N
.

-

creates the climate in which more publié policy i

generated

because of the preponderanée of puble pbliby. The generation

of pﬁ@lic policy also generates new expdQtations and demands

1
L
L
3

which'therefore create political overlaps and overloads. The

7&;;1;1"7&&:36;1’ of publlé policy~ exacefbates conflicts OV3I’ the - '

‘eflects

the conflict between precision and consensus. Finally, public. _

policy is defined by organizational pfecedents and constraints,

‘N | .
. #

which affect the genération of public policy and the: kinds of -

policy which are generated.

v

To seek policy harmonization of the 'various®'policy areas

in their generation of policy does not mean that the concept

of harmonization eliminates the reality of, or the need for,

-

conflict. The Constitution of the United States recognizes

the reality of and]the neéd for conflict and the need for

mechanisms for conflict resolution. (Weiner and Wildavsky,

- P
—-v-

P

1978, pp. 10-11). It i§ not by the elimination of conflict -
. f .

that policy is made, but it is by the control of conflict and

the amelioration of conflicting claims that harmonization's

efféct§>in“program dﬁ:;}opment_and the selection ogiobjectives

is achieved. Another factor that shapes policy is that, "in a

»

It is, therefore, not made in a coherent sense. (Ibid., p. 11).

3

goal structures, the consequents of the shared goals is the

increased possibility of conflict over program outputs and

- ..

-~
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resource utilization. But t e)ﬁpre important objective is to

achieve conflict resolution.

4

eid, 1975, p. 124). The

challenge for.a democratic socie s to achieve conflict . -

resolution Without the need for a sup r-coordinating agency,

or power, demanding coordination but\tﬁ&ough the developﬁent o )

of collaborative mechanisms whereby the autonomous or semi-

s

3 ﬁ 3 -
autonomous institutions, each controlllng esources, can

coo::inﬁpe’their activities and harmonize
poli€y goal structures. .

Vocational education then should oonside well what policy

heir objectives and

‘areas it is in competltlon W1th, because pollc& harmonlzatlon

; -

f11cts between

attempts to heighten the differences and the con
such areas. One of the problems that emerges 1§ﬂthat each
pollcﬂgarea is more llkely to be measured dlfferently, each

having dlfferent or confllctlng ob%Fcteves. The concerns for
allocating resources,‘for choosing objectives between the conflict-

ing policy areas, and the measures by which effectiveness will

"be determined cause some .difficulty. It is awkward to determine

the relative impact of such competing programs and to resolve

issues of tréde—offs. '(Sohiller,'1978; P 1b9)  But as wewﬁéVe‘V"ﬁ'w”'
seen, lt is just these and similar 1ssues that will be the

central focus for public admlnlstrat;on.. Public admlnlstratlon

will increasingly be moxe concerned'with issues external to -
individual policy dreas, such as boundary problems. (Frederickﬁ%n,

1976, p. 571).

- [
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A related factor confounding the smooth harmonization of
policy areas is the existence of(alterna;ive conceptions for

"each policy area. (Lexrwick, 1979, p. iii). Given alternative

v

1

conceptions, conflicts within-a policy area over objectives,
boundaries, resources, and outputs will make harmonization more
e : *

difficult with other poiicy areas for whom some of thecsame_ .

resources, boundaries, and objectives,méy be in contention; In

|

this respect, pollcy perspectives do not cancel each othez out.i

but tend to become comp051te w1thout reconc111atlon. (David,

1977, p. 13). This create§ a situation of pollqy by aggregation .

¥

and inherent conflicts are generated and compounded over time. '’

&

The'coordination of the variou§ pieces of policy develogment

-

becomes more difficult and continued pollcy hegemony becomes’

~ 7.

3

i

more and more detrimental to harmohlzatlon. (Heclo, 1975, pp.

404-405).

.

3

.

It must be warned, however, that there'are negative'con—

g sequences of over-empha51zlng the adversarlal quallty of

policy thlnklhg. (Lyq?, 1978, p. 16). The result could be a

lack of the common set of relationships agreed to as the focus ERR.
N© -, *
L - - -~ —of the-discussion: A lack-of-consensus—also-develops as to >

\
‘.-
Feaa
-
.,

what is being discussed. For example, there is a lack in

vocational education on (1) agreement on how the problems being

.

: eddressed-should be defined, 22) how situatiohe'should be re-

-

presented, and (3) on the range of available options. (David,

~t

1977, p. 13). Such consequences of conflict and dlvers,xty pull !
. . 3

against harmonization. However, ;hey a:e-elements of the very

k. ]
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fabric of policy making and point again to the need for mechanisms

to achieve consensus and mechanisms for collaboration. These

tensions arise fapm a very real fact of the nature of policy

¥

making and that the power to influence policy is fragmented,ahd

§
|
t

adversarial. ‘It has been indicated that the essence of federalism
is overlap and redundancy. Martin Landau has indicated.

~_ What appears is a truly messy stystem--one
that is anathema to our prevailing conceptions of
a viable organization. There is no unity-of command
and there are no unequivocal lines of authority. N
Domains overlap, jurisdictions are confused, and
accountability is dispersed. And for each citizen,
there is, at least, two of everything....Virtually every
aspect, every feature, every agency, and every structure -
of government was duplicated arid still redundancy was ‘
not exhausted. (Weiner and Wildavsky, 1978, p. 17). ’

Wéiner.and Wwildavsky point out that the crucgcial point not

’

acknowledged by planners, is that. this systpm was intended.

e

It is planning with a different aim, however. It is the
v i T .
generation of society's objectives and the means to achieving-

those objectives through careful structuring of social infef—

|
'

. action and choice. . (Winer and wildovsky, 1978, p. 17). The
emphasis on hechanismSﬁtp achieve consensus do not focus on the
synoptic view of tHe expert but places'the emphasis on the

developnient of commuﬁication linkages to maintain diversity
. ) ,

»”

within interdependency. (Shaw, 1977, p. 520).
Perhaps the competition experienced among programs is not
) = . A
a negative factor and duplication should be.allowed because

it serves‘éome other objective. (Whetten, 1977, p. 81). How-
~ever, such possibilities should not qccur sotto voce, but should.

" be the focus' of the discussion. Such considerations, while not

C . - 135 %
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| linkages which we have been seeking. In the area of program

. we- should look at policy analysis and policy development not

o
.?!,«'s‘r

1
[ - o >

resolving all issues, shonld take-into consideration the fact

that the conflict as an’ébjecéive may have a positive value for
policy determination. bolicy dgfgrmination requires normatiye
concepts of trade-offs and values and in such there is a danger
in insisting-upon too much rationélity.

There are dangers, however, in insisting upon

too much rationality in determining priorities, Large-
scale changes are probably disceuraged by such, an
approach. Opponents of change can alw;yg demand more
experimentation and a more "measured" Pace of expansion.

(Levitan and Taggart, 1971, p. 59). *g
- This ‘rYecognizes that there may never be a best choice among

N

alternatives or even a finite number of alternatives from which
to cﬁoose. As conceptiohs of various policy areas proliferaté,
as policy areas overlap and involve egéﬁ other, thisv"méssy
system", contrary go being characterized as an undesirable

situation, may be viewed as a possibility for achieving the very

implementation, we are not too clear as to what specific objectives

a program should seek or how program activities might producé

: ’ ! ) - -
. . [N

desired result. (Morehouse, 1972, p. 873). With such uncertainty

because of the nature of the beast with which we are dealing,

{

RS

as a scientific‘endeavor but as an endeavor 6f creative social
process; T& this end, we must rebrient ourselves in terms of -
the kinds of analysis that are carriéd on.under policy develop-
ment. We need research which examine§ the effects of different

s

patterns of delivery of program services in such a way we can
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~understand a variety 3? options and possibilitieg\ab\;ell a%\

understand the concerns and considerations that were ehind

implementation of various patterns. (Mirengoff 1978, pPP. 268—

269). (Snedeker and‘Snedeker, 1978, p. 140). We should

——

examine vocational education and manpower under comprehensive,

mixed, and categorical systems, we should exa%%ne them under ’

centralized and decentralized systems, and we should examine the

delivery models involving a wide spectrum of services. What

‘are some of the policy anak?sis research and data needsﬁcon-

Siderétions that policy analysis for vocational education \hould

consider? We now turn to this.

C. Issues of Policy Analysis Research and Data Needs

The aims of policy research are first, to achieve relevance
' r

to the concerns of decision makers- second, to recognize that

\ [
-

there are no ultimate solutions, third, to exhibit a concern
for variables which are controllable; fourth, to achieve '
credibility for. the research and the researchers, and finally,

to consider the, intended andience_and the format for implementation,‘

~ (Bughnell, 1975, pp. 4=5) . Within these aims of policy research

we must ask what the focus for research and development should
be With respect to organizational change as it affects voca-
tional education. What are the avenues that should be explored
and what are the factors that shouldjbe‘considéred in determining
the character of oréanizational change or whether the cgicern
should be for the improvement of the quality of the present .
organization‘or structure rather than to change it? {Venn, 1975;

L
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p. 20). Beckman has indicated 12 analyses that the policy

analysis should undertake relative to developing policy that

is effective in implementing.this policy. These analyses
< & !

includes (1 erlying assumptions and their implications,

(2) "information gaps, (3) internal consistencies, (4) conflicts
\

with other goals, policies, and programs, (5) political con- ,

N

- ‘l" -
.
g . T
9 ’
.
"R TEER TN
!
4 .

;;l‘! sequences, .(6) impacts on society, the economy, énd the environ-

”

ment, etc., (7). problems of'administrafivé‘implementation, (8) -

institutional aspects, (9) problems of coordinating inter- -

TaAm W

disciplinary impact, (10) hypothetical alternatives, with dis-

lC? qualifying reasons for those.ruléd out, (l1) realistic alternatives,

-

~with pros and cons of .each, (12) evaluation, ovgrsight'and‘follow;
up requirements and procedures. (Beckhén, 1977, p. 223), Pélicy
analysis must therefore consider the 9bjed%ives, the alternatives,
th cosfs, the models; and the criteria. (Burt, 1974, p. 8).

oné facet whiéa this discussion‘has focused upon is the

’ anal¥sis o% the- performance in the organizationaf structure of
vocationai education as it réﬁaﬁes to ﬁ;npower\poﬁer. (Mead,
1979, p. 27). Organizational analysis of vocational education

as an institution, and particularly in the context in which it

operates, should be expanded. Organizational aﬁalysis,has o3

developed techniques for looking at such characteristics.

In general, organizational analysis has broadened its
concerns to include: S

1. both formal and informal elements of the
organization and their articulation;

2. the scope of informal groups and the relation’
between such groups inside and outside the

/ organization; . _

eI - . 188
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3. both lower and higher ranks, - T ! :
. 4. both social and material rewards and their
, S ef fects on each other; ‘ .
' . v 5,- the 1nteraction between the organlzatlon and
its environment; -
6. both work :and non-work organlzauons.

—

g

I (Etz:.onl, 1974, p. 49). \ ‘ ..
| . ) We have also concentrated on the fact that interorgani'za-
. N f

' tional coordination may&differ between hierarchal levels and
betw:een systems.. (Klonglan et al., 1-976,' pP. 6~77-). It is
relevant to consider that there are alternatlve patterns of -
~s delivery and the assessment of these and the 1mpact upon inter-
agency coordination and policy harmonization should be assessed.:
(Mirengoff, 1978, p. 269). :

Another factor which has been little analyzed Wlth respect
) to vocational education is analysis which resources th_e various
ac':to'rs will use to l_:;ather support to achieve their objectives.

1 \ , L
The types of-resoﬁrces ?ch are available are material, symbolic,
£

ormation, and shill. (Meltsner, 1972,
p-. 862). The varlous actors employ these resources in seeklng

A

]

i

!

]

i
. ‘physical, p051t10na1, i
l] to gain support for pomtxons and objectlves. -We need to under-

stand which resources are most ap‘pllcable in which context and

tow effective various resources are to achieving different goals.
. With‘ the proliferation of research and demonvs.t_ration and

. the generatlon of studles, we must also be careful to consider
‘ the effects of research on 1nformatlon as 1t affects govern-
mental operations. (genry, 1974, p. 190).. The increased rellance

on information tends to favor profgssionals. Bureaucracies

fl ‘ almost inevitably tend to distort information and there are
{ A
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geometric effects of information as utilized by bureaucracies.
Vas .
Studies are not neutral and the effect of studles are not

A3
{r S

neutral‘ As we call for more lnvestlgatlon of the various elements

. [

o 7 :
of policy: analys1s, of the resources used in program implementation, ’

and the analys1s of the elements of program success or fallure

-

- we cannot 1gnore the 1mpadts that the generatlon of such znforma—

"tion w1ll itself have on policy development and pollcy making.

The effects may be detrlmental or pos1t1ve~but w1thout due con-

slderatlon of these factors,‘we w1ll ignore one of the most

*

*  dynamic aspects of policy making today.

- o

We must also be aware that the'overrationalizing of poligy~

¢ ~
.

maklng tends to 1gnore the fact that new pollcy thrusts ‘are x

based more on 1de0109y than Xhey are on analysls.'@, ev1tan

» &

-

P
e .
_ " ' - _.' ’ _ -

’

and Taggart/ 1971, p. 46L (Venn, 1975, p. 3)5' ‘This is 1n :

part due to the fact that pollcy makers cannot comprehend the

"

X. whole fabric of society and with the enormous amount of 1nformat10n

avdilable and much of it seeming irrelevant to the concerns of

~ 4 policy makers,“the tendency is to Seekuto act on the basis of

4 -

s
‘-

that which the actor in the policy arena knows best. : The seem-

-

1ng 1nterrelatedne§s/of our soc1ety and the.fact that effects g )

in one policy arena have effects in the other may glve the

- 1llus1on that ‘the fabrlc of soc1ety as a whole which- any one

’

pollcy maker or group of pollcy makers . can comprehend, ﬁht

A .
N,

. there is’ 1ndlst1nctlgeness “in boundarles of the universe of

EATEN

ol TR .
»

discourse. (Siegel, 1965, Ppp. 269-270). There_ls the 1ndefinite-

- ‘o S N . v . ' A
.

" ness and incomplete quantifiability of this world. -There.are

1
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o llmltatlons of human knowledge. There are factors that Lnterfere ’

. with the as51gnment of alternative uses of resources. There
are unhnown consequences of 1mplement1ng certaln polA cy stances.
. These are beyondﬁand perhaps will always be beyond the range of ,‘
‘human understanding to;grasp._ It is for this reascn the changes, '

and particularly vocatfonal,education changes, have grown froft

E societa} éﬁanges rather than from research.” (Venn, 1975, p. 6).

\ _‘

There are many reasons for the lack of impact of vocational

First, there lS a lack of dlssemlnatlon of

&

education research.

[

,results,_and second, a fallure to 1nterpret the results in

roperational terms. (Evans et al., 1969, pp. 94 95) Bu't ,

perhaps the more overrldlng reason for the lack of impact is

Lo d

that research as yet has not been identifjied in its place in

the arsenal of the policy maker for determinlng how policy should

*
3

: be developed and how: to choose between policy options and con-

© g
’ceptuallzatlons. "

Policy analysis must alsd take 1nto acconnt that people -

k3

kS

7

- ,learn and can change/pgh;v1or. (Roberts, 1978, p. 33). Emmhas1s

.

on quantlflablllty and precision. .can’ never match the, world of

, 0

reallty in wh1ch pollcy analysrs operates because people react

to policy dec1s1onsr Economlc, soc1al welfare, ‘national. defense,

education, and 'so.on. -In, their reactions peaple themselves become -
ectors;in the 'policy a Ygstis arena whlch must be taken into

B
.

account at a later e by, policy analysts. wsince these reactidns‘

» ’ - w . < s
° ~ . - - B . - * !-
‘
.
. »

are difficult if no%ﬁrmpossrble to determlne, the attempt to

* -

policy analys1s whlch seeks the SClentlflC model wlll never be

1]
[
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precise enough to athieve the objectives that Seientific : '

analysis requires. It is for this reason that I have suggested

L4

that po' §cy an?lysis operai:e in* terms of models which hazze'a
pluralistic and- political hdirection'. One ei;é—.tmple that. indicates
_the prob}j.ems that a policy analyst must deal wi;;h, in terms of ~
o peofblé's changing behavior,' concerns the perceptiqns of standards

of living and what ‘ié_accébtable in"the‘work environment. 'Ag

— the workers shift from higher asp}rations to great expectation’s , !
there is an increasing dissatisfaction with underemployment. !

(Gottlieb,'iQ??, p. 43). This problem which concerns manpower
exﬁerts an§'vocationa1 géﬁcation alike may have little control

. value with re§pect'£q'developing policies because, as opéortunities
increase in gefms’of the increasing quality of the work life,

’ ‘ aspir@ions and expectations may ‘also increase to/,);gep pace,
. A A .

and dissatisfaction may not abate.’ .

Petween policy fesearc“h conducted as a science and 'poiiﬁics.

» 4

S .golitics is quite different from science: The
intent is to find one purpose, Or course of ‘action,
acceptable to individuals espousing diverse purposes,
values, and courses of action:. Politics is value
expressive; facts are subordinate to and sustaining
of values, and only contribute to the delineation of
an issue. The politican seeks to maximize the '
satisfacti of his interests; he must be bold, pex- '
sistent, opportunistic, -and cap le of mobilizing -

!
!
As we have noted, there are some fundamental differences ‘ l
!

and sustaining belief and ca ment. *.

) It is extremely di\fficult; for an individual to
retain his credibility in these two very different |
areas:; The scientist who is too action-oriented loses .

‘ his ‘@redibility . in the same.way that the politic#an ) l

i | who is too theory-oriented loses his. But the basic

. problem is not the ability prlipability of an individual ~ l

Al
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to wear two hats, but’ rather the incompatibility
.-of science and politics. One-trades in facts and

the other in values. _(Rein and White, 1977, pp.
’135 -136). - W P A ‘ . |

~

_The result of ‘the confusion of the objectibes of science

and the objectives of politics which may ot be as totally in-

compatible as might seefi has been in ma

cases the misuse//~
educational“research for advocacy purpdgses. (Levitan and

Taggart, 1971, pp. 42-43) There are, however, _many reasons

advocacy purposes ‘and the undermining through changes in

_policy. {First, research tends to Yocus on the most contro-
[

sues which may be unpopular for reasons not related )

versial

«

- *7 to the program S merit, second, program evaluations are flexible

*

) ' for the factors contributing to. the misuses. of education for

and reflect the changing fortunes of the program study; third,

' studies that contradict prevailing policies are often ignored

-t

- while those in agreement are publiCized fourth, separate pro—

-
. sy v
-~

. established obligations to constituents and reSists unfavor-‘

’

/ able changes in policy, fifth, ‘the success of 2 program does

- not insure its expansion. he approach may be ass1gned else—
' \

»

i : s grams have an inertia sustained by 'the vested interests and -

where under different administration and authority; sixth,
éresults of e;perimental efforts can*hedmisused.in the support
of desired policies through, for example, distorting the

;‘I L Significance of results, finally, when legislation is deSigned

-1l . to implement the reform-suggested by ,evaluation, there can be

L no certainty that the desired improvements will result.

. . . [N
R . ¢ .
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Bureaucracjes,  for example, have' their input and control in
B . )
the implementation of policy. This is not to'suggest that it is
L .

3 - N -
jnevitable that research will be misused for any advocacy pur-.

pose, but that such a possibility exists and the researchers and

analysts must take into dccount the possible context in which the

research may be disseminated and the fact that research must
: -~ _
" undergo the cr1terlon of consensus. 7

/

It has been noted that policy. makers in the more establlshed

IS
-

——policy areas tend~to- be*gsge"concerned with striking bergalns
than with innovatlont (Lynn, 1978, p. 18) This tendency
towards institutionalization of policy posltiohs mitigates in-
faver ofqthe.bureaucratization of -poliey as prosed to the tugs
and strains. of the politdcal context which, while'consensus is
dlfflcult to. achieve and the trade-offs mlght be less than -
conceptually ‘elegant, tends to favor changeu Runnlng the
findings of research and the recommendatlons and policy.
initiatives and research through the organlzatlon necessary to
achleve the 1mplementatlon tends to mute the impact of research.

»

(Shaefer, 1974, p. 1) (Weiss, 1978, pp. 47-48). OrganlzatlonsTQ

y -

operate dndividualisticallgﬁrather than within a broad mission.

-

and are, by'and,iarge, internally directed. (Venn, 1975,

pp. 2-3). This tends to shape the nature of the implementation

" of policy away from harmonization_and'coordinatioh, for the .

-

essence of s001a1 experlmentatlon is often 1gnored 1n the place
of political conslderatlons. (Lev1tan and)Taggart, 1971, p. 32).
It is jﬁst this fector‘which the pollcy aﬁhlyst must consider

LY
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analysts reallze that they have an 1mportaE’/funct1Qn in maklng,' ’

a

‘makers turn. Often tim s, they are looking simply for a -*

[ S N RO

carefully in order to determine_the reasons why research and
research flndlngs are either distorted or ignored in the con-
text in ‘'which such research should have the most impact.

" Policy research aids in the consideration of goals, means,
funding, and administration. (Weiss,.l9?8, pp. 63-64), - While
the pordcy makers, politigans, and the public may wish to ignore
these factors or whike'the oonsiderations\ofwthe smoke-filled
rooms may mitigate against a rationai or a precise answerﬁﬁo

social problems, it is often to the findings of social research

and the testimony of experts that the politicians and the pollcy

legltlmlzatlon of a pos tion which they ‘have already formulated.
A

But often times, when they do not receive the 4dnformation which

they are looklng for and receive information contrary to thelr\

cherlshed bellefs, they have, to deal w1th thls conflict. POlle

remaking, and unmaking of policy: . .

' To this extent,- pollcy direction should be very caregully
chosen and the questlons posed by policy and evaluation research
should'he carefully formulated. It is important to determine

the best questions to be asked aboutrthe'ef 'ci nd'effective—'

-

ness of vocatlonal educatlon. Such questlons mlght include (a)

in what types of education do soc1ety and the 1nd1v1dua1 students
get the best return on their tlme and’ money?, (b) what is the:* .
interaction among student ablllty, soc1a1 class, and~motivation, .

‘as they affect the costs and effectiv ess of varlous educational -

“l145 - ' B
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programs?; (c) how much time is required for the graduates

.
Je .

of a vocational education program to adap@gto the techniques

-

Ay

" of the contemporary'oroductive enterprise? .(Evans and Herr,
1978, pp. 95-98). We have iittle or no data on the relative
'effectlveness of publlc and private schools and no systematlct
7 methods exist for the collectlng 1nformatlon on the output of

f'%

the various occupatlonal tra1n1ng programs. One approach to ’
cgrrect this def1c1ency would be td strengthlien the Bureau of
~ the Census survey of- high school graduates to obta1n data on
labor force experlences of those who do not go on to college.,

(Freeman, 1976). We can also examine the benefits to individuads

who have taken vocatlonaifeducatron., Swanson,~}978, PP.788783)E

Such data must be the focus for determining the efficiency

and effectiveness of vocational education: (Mirengoff, 1978,
4 T -
pp. 237-238). We must carefully form the guestions because

‘ ‘ the answers we get may be confused or confoundipg and may pre-’

: : . : PR

sent,a plcture that is not only unrecognlzable by the audience

" in the policy making arena but may also confuse the discussion,

. ’
by raising irrelevant and unclear issues. ) , !

¢ B
ok

We need the same kind of efficiency and effectiveness
measures formmanpower,programs. alle need to determine which pro- .

grams and for which groups, under which: economlc conditions,

i

are effic1ent. But this is difficult to determlne preclsely

‘Essentially, @é} issue of relative effe t1ve ess
. ~ -~ boils down to he guegtion oFf which manpower program
i -~ models work best for speciiicC target groups under

- : glven ‘economic condltlons. As might be expected, ,
1nformatlon on this issue is scarce. Flrst of all,

. . ) o - 146 - . - .
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individual studies of specific programs- ~have generally
vielded uncertain estimates of average program effects. - .
Second, the various manpower programs have been . o
1mp1emented at different times, and therefore confront-
ed differing economic situations. (Schiller, 1978,

p. 117). .

R

¢

The confusion of the  collection of data, and the lack of con-

’

sistency in data collection should not stop the.bolicy ana

/>
[

from seeiing to collect data on @ more systenatic basis. There

are currently efforts underway, for example, through the VEDS .~“

system, which may form a more accurate and adequate basis for™

A4

'the collection of data on vocatlonal education. The manpower.:

-

system also must increase 1ts capablllty for the collection of

f

data w1thout placing unreasonable burdens on those who gather

— o ——— e

the data and operate the programs at the same tlme. Factors
which we meed more 1nformat10n on are the characterlstlcs of
1nterna1 labor markets with respect to career ladders and pre-

" vious vocational‘training. We also need to~determ;ne the value
“and need for vocational education programs in penal institutionsl“

We should know what programs and what services have what effects

on various students, (David, 1977, p. 18) and to know when to

stress skill acquisition. (Glnzberg, 1977, p. 24) ’ .

Q
1

One problem confrontlng the development of- vocatlonal

educatlon pollcy has been that ocathnal educatlon tends to o —_—

‘
©

-

reject pollcy research because 1t distrusts- it. (Shaefer,
. 1974, pp: 8- 9) (Mosher, 1977, p. 656)Y.° An approach whlbh might

o assist’ 1n maklng Vocatlonal educatlon research relevant to the

vocational educator.would be studies of the various aspects of
. A?

N #
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- work itself. BAmong these aspects are (1) praxiology (the

‘of individuals in,a society, "(3) job satisfaction and work design,

to present a consistent, uniform, and completely comprehensive

~approach to setting objectives, defining the universe of dis~

!
f
¢
1
‘
1
|
Y
« !
'
i
i

+
rd .

\

science of efficient action), (2) work values and work.ethics

-8

e

‘_
L B B '

(4) effects of education and opportunities for work, ) effects’
of governmental flscal plannlng on work. (Evans and Hery ., 1978,
p. 320). It is in looking at the area of work and the relation- .

ship between the vocational tralnlng and work that research can

have a profound 1mpact.' The assessment of the sequence of educatlon

ang other experience in the lives Qg individuals primarily with

respect to work and work-related activities has an important focal

L e . . R
point foy research as it impinges upon both vocational education

and manpower tralnlng. (Wirtz, 1975, P. 164). The relationship

-

hetween these two policy areas can be facilitated by research

which aims’ at the common and collaborative areas between these

programs and the area of work is just one such area.

D. Policy Issues for Con51deratlon

1. Dilemmas of Comprehens1ve Social Pollcy and Plannlng

The objective of achieving a comprehensiVe plan-or policy
structure for any given policy area, be it voaational'education o
.

or manpower programs, runs into several conflicts in attempting

.

course, and implementing program activities.: Within' the realm

~

L]

of policy analysis-alone, it is difficult to achieve com

o
5
Q
&
5

.
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analysis is not itself a single or comprehensive system.

Policy analysis is neither a single method nor a

a collection of methods and technigues. Because ¢
policy analyses derive their character largely from
"the ‘problems they address, they may seem to bear
littYe resemblance to each other. Alsd, the specific -
tools or analytical techniques may differ from study
to Study, because the problems addressed and the
gquestions asked about various policies and programs
are different. What then is policy analysis?

»

Policy analysis is a practical philosophy on
how to assist a decision maker with complex problems
of choice under, conditions of uncertainty. ofBurt,
- - 1974, p. 1). . - ,

with policy analysis having the -objective of being a

practical philosophy assisting decision makers in making choices

t
|

in conditions of uncertainty, poiicy'analyéis éecomes itself as
diverse-as the préctica} situations of uncertainty with which
it is faced and even more complex with the assistance and the"
_decisionamakers in each giéen context. ‘Thié is not, as Qe haQe

" seen, a dréwback to policy analysis but can be conceived és its

-

strongpdint. _ > .

¢

Policy analysis as with social planning may'be'éhe stronger |

»

for having diversity and an objeépive of consensus. The converse
characdterization as presented by Alan‘Altshuler presents a°‘
rather grim piEture for Soth social planning and social policy

A\l - . E] R «

which takes on a rather: undemocratic character. o ) <
Those who contend that comprehensive -planning
should play a large role in the future evolytion of
societies must argue tha&ft the common interegts of
R society's members are'their most important IMnterests
and constitute a large proportion of all ‘their interests.
They must assert that conflicts of interests in-society
are illusory, that they are about minor matters, or -
that they can be foreseen and resolved in advance by ¢
- just arbiters (pYanners) who understand the total interests
of all parties. (Schuck, 1976, pp. 67-68). '

N 'i: X _149;'."174 o
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-It-is not the case, however,’ that conflrgts in society are
illusory or that\matters to various constituent groups are'
minbr, especialiy o those groups. We have ‘also experienced,
wirh atéémpts(at achieving a gfeat society, that problems cannot
be foreseen to a great degree or‘with any great degree oflpre-
cision, and that it is even'more d%fficult to resolve in advance
by anyone the interests of all parties. It is hardly possible

- ~

for a social planner or a éollcy analyst to understand the total

51ble for pro-

interests of all parties juSt as it is imp
fessionals or laypeople alike to comprehend “Eal fabric

of any 51tuatlon let alone of our society. It is noE in

®

rankling against this situation and striving for more comprehen51ve

‘and complex knowledge that we will overcome the inherent apparent

11ab111t1es of this situation. Certalaly, we - -must strlve for"

.

- greater clarity and for.more.information. But the resolutlon o

of decision makiné does not reside in having a corner on truth.
We are presently expériencing a situation where our owa

political institutions haVe been overloaded. ' They have been

so burdened with various demands and respon51b111t1es that have

exceeded their abllity to deal with the trade-offs of soc1al

policy and tend to deal in 51mpllst1c solutions. Political

‘institutions such as government have gained an inékoinate amount”’

‘of power. . However, this power is gained at a loss,

3

In practice, . thlS increased power is gained )
.only at some ‘cost, and the new technology presents *
soc1ety with new ch01ces. Quite often the trade- ;
offs atre obscure oOr unrecognlzed.....Even wvhen the
nature ‘of the -trade-off is appreciated, political ,
N 1nst1tut1ons may be inadequate to resolve the resulting

™
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"~ these methods of assessment so that we can evaluate- programs .

. ‘ ;ﬂ\ “'

',

v

- conflict of interests. This is what is meant by
noverload" of political institutions. . . i

T The maive solution .to this problem is simply
to increase the amount of power enjoyed by one of
the decision-making institutions in the system, soO
that the President or the Cabinet .can enforce the
particular trade-off chosen. Since government' in a
democratic.system does not and should not have such
power in normal circumstances, the authorities are
forced to make circumstances appear abnormal--by ' R
inventing crises and impending catastrophes to justify

an extension of their power. (Weiner and Wild&vsky,

1978, p. 11). : ) ..

,

It is just this increase of the power of -institutions in- |

. cluding go&ernment which should be avoided. It is the role of f

government that we must reassess.\=We must be able to aeVelop‘ T \

f
' -

.with differing objectives, strategies and methods. The

possibility of the eﬁérgence of the service siate{ a concept of

government which is that }t“ﬁ‘ not all powerful or{manipulative,
would b; a state based on(balanc; &nstead of dichétgmiés, a
snythesis of optionsn‘and a goGernmént Whigh‘fesides in allx
institutions and has a vé;iéty of natures: (Dimock, 1972, p.

876)-. ‘The measure of the performance of this state wauld be

~

measured by the degree to which it makes creativity possible.

N

Uniformity and unanimity would be secondary objectives. Creation

v

of new and viable solutions would be -primary obijectives. For

this conception tofnot seem Ivory Tower, it will be imperative
L ' - x \

to develop practica%.issues for consideration in the implementation

1

. of policy under such a conceptualization. It is possible‘thét

vocdational education and manpower policy.can"be developed in

such %ﬂpontext in which ghere is not'a win-lose situation, but
. j - = 151 ~
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in which both aspects of program delivery and both aspects of

" policy conceptualization can augment each other in ways that

reinforce and sﬁpport the other,

%

2. National Priorities and Lgcal Priorities

_ Another area'of consideration is the need to resolve -
the apparent conflicts between national priorities and‘local
priorities. One step in rectifying the situation would be to
address the apparent confllctlng, confuseé and overlapplng
legislative mandates. (NCMP 1975, pp. 26-27).nﬁPart of thls
conflict and overlaé comes as a result of the very committee

structure through which the Congress develops legislation. There

may need to be more coordination between the various committees

and houses of Congress in terms of generating legislation to help
reéuee the conflicts and overlaps. ‘There is also the jurisdiction
of numerous departments, each having respOns1b111t1es 51m11ar to
or related to those of other departments. It is also the case'

that opportunities for coordlnatlon have not'been fully exploited

' by all parties at all government levels. approaching these three

areas in terms of the legislative mandates fox vocational educatlon

~ and manpower programs cpuld eliminate areas of apparent,confllct,

which actually are not ponflicting, and indicate those areas
) t

for which potential conflicts and actual conflicts exist., With-
out such an analysis of the generation of legislative mandates,

I

resolutions of conflicts does not apﬁear possible ’
One aspect of the legisiative system is_the generation of

categorical programs to solve independent and isolated problems.
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‘Some of the problems. 1dent1f1ed Wlth the .
categorical systems were;
“ (1) A lack of any cohesive, unifled.approach for the
development of prlorltles and goals ’
(2) A lack of flexibility for tailoring ‘programs and
services to meet local needs and conditions
(3) A lack of coordination in program operation--
resulting in inefficient management, fragmented
delivery systems, overlapping services, and conflicting
policies and regulations
(4) A lack of-local input .in dec151on
) program priorities and policies -
- . (5) &n inability to adequately asses$ the overall
effectiveness or impact of federally/funded manpower
efforts,  (Snedeker and Snedeker, 1978, p. 17).

P

.

affecting .

°
.

- The prollferatlo# of categorloal programs reinforces a
posif@ve aspect of intergovernmental ré¢lations biut in'a

in the manppwer pro-

A

negative way. One of the major issue
grams and.raised by the manpower programs is“ﬁhe issue of inter-
governmental relations and the reldtive shares of power.

(McPherson, 1975, p. 205). The situation in the American

political structure of relative shares of power plays. a positive

role but the proliferation of gonstituencies and the\prolife;ation
of political entities to oper te programs through the categorical

&

- system creates conflicts in jays whlch may“be counterproductlve.

'~
To define thls situation more pre01se1y, we mmst distlnguxsh

3

between adm;nlstratlve de entrallzatlon and polltical decentrallz—

£ .

. ) AN \
ation. Each’ form of de entrallzation has 1ts own characterlstlcs.'o‘

»

The current ct1v1ty in the federal government
encompasses at 1 ast two definitions of decentraliz-
b ) at&on--polltlca decentralization and administrative
decéntralization.. These two meanings are not always
clear. For ex ple, proposals for decentralization
embodied in benue sharing schemes call for "polltlcal

. ] ~ decentraliz n." Authority is exercised by

. . terrltorlally‘based units with' general powers. Much °
) " discretion is left with the .receiving unit. States,

i
H
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~ . the need for géneral purpose officegs living in

* . administrative approdch. ' . Lo . ’

"+ part of the féderal bureaucraey .-’ The relationship between the
. . « . . Y N ‘ Y .

) - @ 1 4 " . b .
-Q . . .
. ! . . . 1’7% e . .
- . by ) .
] . * . ,
o . ‘ » . s,

' . ‘ - a '., R Vl“"‘_\z,
provinces, counties, and municipal corporations are
~examples. Proposals for general and special. revenue
sharing suggests the transfer lof. resources. and power
to these governments.. ’ . .

¥

r -

~

.
- .

-

A system of’palitical décentralization emphgs¥zes

specific area to coordinate governmefital activities
_there because; it i§- argued, they are in closer touch
. ." with residents and can modify programs to meet area . :
priorities. ' (Porter and Olsen, 1976, p. 73). |

, “The important factor here is that pranpower programs may -
. . X - , o . N ) ’ ‘. »
be best administered in this fashion givén. the ‘type of objectives
. for which manpower prégramé have been désigned'since the - 1960's,

‘ ;nqluding'not oniy skill training and work exg?fienbe},but-also

Yoo

o5

* employment. Another approach to Qecentraliéatian is the
Ay 4 - - ~

.

[ 4
’

.Y * administrative decentralization occurs when a |
politically'independent‘unit delegates, some 'of its.,
powers to subordinate levels within its organization.
These delegations may be revised or 'retracted at ‘the .

. will of the delegating authority. . Recent efforts to N
A decentralize the federal bureaucracy are .essentially .
an "administrative degentralization." Functions: -
performed by the federal government are being transferred
-from the, central.office in Washington to regiomal®
offices. The.regional'offites still reflect the v -
functional and depprtmént structure of.the centrdl., -

/

3

¢

. . "

,offices, but are expected to exercise increased . Cn
"final authority" in the-execution of programs. . :
_ (Porter and Olsen; 1976,°p. 74)." ' a -

)

-

LI

, _
.
. .
e I "o .

Vocational‘educéfion ‘as a decentralized program éhargs },'
' ’a ) i ] ) \ . .- :' . . . . .'_\ ,
" many characteristics with gdministrative‘dec?ntralization v

| while the entities carrying out the vocational :education .in public

' education functions at the local level are not brgénigationally '

s . 3 v <
”

'

: e * "’“‘. . o ' n ~ o S
7 fdderal bureéaucracy and.the‘loéa}-educatlonal agency ‘is .more -,

v

L
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of a professional delegation.of authority ‘from one level of a

. 'professional organizatien to, another, (Hart, 1372, p;'605)
- )
or from one level of an adm1n1strat1ve organization to another,

4

- ms Em e

as opposed to polltlcal delegation of authorlty with broad qised

,powers. The delegation of adm1n1strat1ve decentrallzatlon occurs

N

~more along the. llnes of spec1f;€ programmatlc functlons, as

-

delegated within certain parameters and as opposed to broad

s

Eﬂ% based political delegations. This distinction and the relation-

ship-between vocational education and'manpower programg,'&hich

L
°

may be- affe@%ed by ‘the dlfferences in delegatlon and devolutlon

of authorlty from the federal level, must be examined more oo

. s,

- ¢ 5

. carefully. e ‘ . :
It is better recognlzed that state and local governments ,
are very 1mportant in the management of non—defense programs. .

(Schnelde; and Swinton, 1979, p. 12) (Shaw, 1977, p. 518}).

A ° ¢
.

‘But thls management responslblllty and the 1mportant role that’

w
13

local and state governments play has not been examined fully..

L4 ’

'The harmonlzation of two polacy areas must take into consideration-

the h1stor19al experiences of each area in terms of its. scope

of respons1b111ty w1th1n the-varlous levels of government.

- -

The state 18vernments and local governmepts have been 1ncreas1ng

I3

.

_their numbers of employees and have been 1ncreas1ng thelr scope

v

of the1r respons1b111t1es in the past several years, " The

capac1ty has been bulldlng as the number of employees and thé ~N

expertlse of the embloyees has been increasing. An assessment

. \ P - ;
_ : of the level of local and state capability to, deal. with certain -

-
t
'
.
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programs whether they have dealt with them in the past or not, .

«

must . be assessed in terms of the appropriate devolutlon of

)

; )

L ) responsibility to these levels of government for appropriate
e ' . . .

-

» . programs in policy areas. Pdlicy considerations. appropriately:

[

- ‘ should be made.at the lowest level .practical for sufficient

‘manageability: (Buft;‘1974, p. 16). Thisihas=not‘been con-

\Z sidered to any great degree. If'the relationship‘between ' ‘

" “the federal government‘and state and local‘governments has
‘ 4

° been one of unhappy and guarded rellnqulshment of power, pollcy

» .
‘
. .
- B . . - X

: con51deratlons will not be made at the local level or the level ,

*

practlcal for suff1c1ent manageablllty, but will be made at

-

+ the Xevel where suff1c1ent polltlcal power ex1sts., It is llkely

xhat~no political entity wlll give up power w1lllngly: however, .

¢

*

" the span of control of the federal g0verﬁment is .so great as to

make its manageablllty 1neffect1ve in a var1ety of areas.
I ] , . .

It may be that-the pollc1es in 1mp§ement1ng practlces of °

*  the federal government should be couched in terms of principles

+
e \

rather than in terms of detalled spec1f1catlons. (Autry and

LY

-+

.
.

Dement, 1977, p. . 6) (Barton, 1977, p. 78) The goals should
: . P . o
o - be' Spec1f1c enough to specify fundlng and to allow for local

£

. differences. .(Lnéndman, 1976, pp. 121-122) . “They should be "

PR

-

-

specific enough tQ be measurable; however, the move to de-

»

"~
‘ ) centrallze, to the extent that the cigion making and the

! : prlorlty setting at ‘the local levell becomes a respon51b111ty .

A

P

.
- s R W

S

of those levels, is a step in ‘the 1g;; direction. It hag
been, for.example, the European exp¢rience for such an approach
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as this follows in which deétails are left to the local organizations.

€

(Reuwbens, 1976, p. 59). We may need to study the European

experience in terms of their organizational success in dealing ,

.

problefit arises in making such decisions as to the devolution
of’authoqity as to who will be responsible for what and to whomy,

as the federal experience with CETA has demonstrated.

- »

"L - The institutional issue that concerned the
Committee was the relationships among the federal,
[ . _ state, and local levels of government in' the
: .-. administration of CETA. The heart of the i$sue is
-7 the locus of decision making and accountability: who
iy ~ decides among alternative places, programs, anq :
. " people? Inherent in this set of relationships is the °
question of whether corigruence can be achieved befpeen
national policies and local, prime sponsor practices.
1 The ‘decentralization of manpower  programs has also
i' * . affected the networks of institutions that +raditionally
have provided training and employment programs. The
: unsettled relationship ween the Employment Service
{I . E and prime sponsors is pa icularly troublesome. The

1
II - with various problems and objectives with this approach. . The
' -» N P
!

s question is whether CETA has indeeed created a better
! organized system for administering manpower programs,
one of the. objectives that led to manpower reform,
Another ¥Ssue is whether the CETA programs are being .
. . used for local political purposes rather than for
. improving employability or creating jobs.’ ‘(Mirengoff, )
{I 1978, pp: 241-242). . ; ~ ‘ /

,

S

- % . * In an%,event,(Eﬁé situation will ultimately be a ﬁatter
[l of.trade-—off's beqtswee\n programs' of national signifimance and

m_' programs with gpecifically local outputs. The authority to

carry oq; programs rests at the local level. - The funds and the’
ﬂl, . _scope pecessary'to achieve impact on programs transcending '
'3 L]

local or state boundaries and programs with national §ignificance'
s must be met at the federal level. Thié‘pa;tnership-betwéen‘:.

! A
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many years. ,b The existence of-conflict or diversions of 1dcal

ot
goals and national goals indicates the requirement for points

) . Y
and mechanisms of resolutions of .dlffere'nces.

s
o l.

]
1
~ of bro’grams and the meeting of'objectives which has gone on for . i

-~ . «
'

3. Organizations and Systems "4 . -

The National Commi'ssion for, Manpo_drer ,Po){cy his called for l |
1nst1tut10nal changes whlch are requ1red in American society
to assure that young people have a less: dlfflcult trans:.tlon . ! i

from school to work., The Commiss:.on ‘then goes on to ask what

4 \ . 3

J./S needed? and how we measure J:'.“nstitutjfonal change. ‘ (NCMP, 1975). l
This problem affects fundamentally the possibility of most of - ‘
the issues that we have been discussing, pqlicy harmoniéation, ' |

- ‘ . = ‘ J
decentralization, achievement of consensus, nationwide policy , l‘
» c » . “

devslopmént, and others. The extent to.which qrganizations and * .

. 'systems, institutions and actors operate and respond, perceive

and communicate affect the extent to which the objectives that !
will be developed by vscatio"nal education and manpower policy l

analysts and makers will be achievable. o

- * . -
[

¢

It was, for example,’ an expectatlon that the U.S. De - I
ment‘of Labor would through the 1nst1tutlon of manpower pro- =

grams, affect changes in, the educatlonal and vocat10ha1 educatlon I
it

-

‘system. . - !

S The case for giving the chief responsibility ’ ‘9'
- for the program to the Department of- Labor rested -
not ornly on the argument ,that Labor was better

equipped to handle the program but alsosn the belief, - I

i in'doing so, effective pressure could be brought to

. bear -on the* vocational education system to bring

~ about much needed and far-réaching institutional l A

©  ~.158 =
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changes. By giving~the Department of Labor authority
to determine what jobs people should be trained for,
“‘as well as the responsibility for selection of - the\
people to be trained, it was hoped that tpe vocational

. education system would be forced to shake off its
outdated approach to the major employment problems
fac1ng the nation and would begin to make the ddjust-
‘ments’ that existing social and ecﬂgomlc.s1tuatlons

- 'demanded. (Ruttenberg, 1970, p. 18).

‘The question that this point of view raises"is whether <

or not it {s appropriate for one federal agency to be given tke

responsibility to fundamentally change thg institutional arrange-
Ko P f .

ments and actions, of agencies“and actors who extehd far beyond .
. + \ ’ . . ’

the pale of the*federal bureaucracy and who traditionaliy and
o« 3 A - . .

’

historically hane related to an entirely separate federal agency

~
-

and bureaucracy. The question on the one hand is whether such '
an approach is feasible. On the other hand, the question is
whether such an approach is reasonable. The issue that is raised’

is the extent .to which programs can be used to-achieve institutional

change. To get a better grasp of ‘the situation, we need to
[ - . .

examine drganizatidnal and structural changes in vocational educa-

]

tion that have related to changing leglslatlve mandates to
determlne~whether or not the use of programs themselves can be ,
. used to achleve institutional change. - (Gentry, 1979, P. 46)

. The research findfhgs may indicate that government structures ’
i . ,
may not be able to carry out such mandates. (Ibid., p. 48).

R,
It is the current: s1tuatlon that the youth programs under CETA

were' fashioned as a tool for institutional change. (Wurzburg,

1978, p 44) Analysis of the results of these program operations
and the impact that they may ‘have on 1nst1tutlonal change should
- - 159 - "
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he‘examined very carefully without distorting generalizations.
i
. Another 1ssue that has been ralsed in terms of instltutronal

¢

7 .

a decentralized comprehensive system 1n whlch organlzatlons are K
required to*coordinate their activities with other agencies in

a system administered by ‘a local elected official, is_whether

o there is a greater necessity for the organlzatlon to maintain’

B » » P

4 the integrity of its own system rather than being combined into

a system which is comprehensive and supercedes the objectives

l
change with the enactment of CETA is whether or not, by creatlng . t -

of the individual agency. (Mirengoff, 1978, p. 146). It is

'probably not possible for any comprehensive svstem.to coherently
A

and w1thout exclusion 1ncorporate all objectives of,all cooperat—
¢

ing agenc1es: Perhaps we musé look at the notion of’ comprehen51ve—

nessfin the manpower delivery system, and in this respect, ,lo0k

at the contribution'by vocatidnal education and the extent to-

which vocational educatidn can participate in the sYstem. There '\
. is a lack of, organlzatlonal parlty between vocational education

.
and CETA both at the state and local levels and at the n\xlonal

level. (Autry and Dement, 1977; p. 50). It is also the case

that one group's/conception'of unity is another grouo's conception
of dispersion of»power. (Schick, 1975, p. 718). :The differences
between outlook.and objectives, between mechanics and practices,

have far greater meaning than simply different ways of doing. the
. - :- . . . ) )
same thing. When these two approaches to training are combined
> - 4 . .
k.f + »
into a ‘single organizational and comprehensive system, we must

look at the extent to whlch we have created for one or the other

1&5*)

a procrustean bed. o .

EBiC‘ ?:' . ' S - }60-- ' . “ . .Y
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It is also the case that we must- look very carefully at

.

¥

whether we can afford competlng ‘systems. (M1rengoff 1978, pp.
..'237-238). We must analyze the cost of. each system and compare

the relative"outputs, assessing the'outputs_relative to theiover—
: all objectiVes. (Ibid., 1978, pp. 252-253). This requires a
great deal of analys1s, ‘far more bhan we have been able to
achieve to date. It fmay be that there i's questionable efficiency

of a comprehensive. systém. A system outlined by Ruttenberg calls
3 ?"

for strong federal direction and for the state's authorlty and

’

resources for social economlc welfare to be turned to serve

.

national goals. (Ruttenberg, 1970,.pp. 99-101). These two facets.

-

comprehensive manpower system raise questions with respect

periences which we have recently had in terms of local govern-

4

etting their own priorities and the questionable import-

ance oX national priorities. We must constantly be aware of -

#

rol and the avoidance of checks

w
¥

-

ana balances\on go through the political process.

. (Weidgpbaum and Rockwell, 1977, pp. 71-72). What have been
the effects of the shift from a function to function  relation-
ship between the national and local level to a governﬁent to

government ;elationship? In what sense has this made the

4
~

achievement of national priorities and local priorities more

- r

possible? What are the trade-offs betwe n the two approaches?

L4

The lmpllcatlons for present power balantes and 1nst1tutlonal

‘relationships are extensive, C

-.161 -




'minfSteped through one type of :elationship an

gram bbjectivés as related to t

. & 1
decision making structures and the c

, Finally,
A

" change' and develop

.The ideal relationship would be government-
to-government rather than function-to-~function and

substantial federal assistance would be earmarked for
augmentation of policy management capabilities of
the recipient governments.

A shift from-a-functional to a government-based .
structure would have major implications for the |
federal as well as for the recipient governments.
In political-terms it 'would impel a flow of power:
all levels from line agencies to central executiveg.
But in view of the weakened status of the presidency,
there is considerable doubt as to whether Congress .

would be a.willing partner in this shift of power.
3 : - ’ -

There also would be a shift in power from
functional. interests to those with strong access to

. .city hall or the state house. This would mean a
devestiture of pow from once disadvantaged groups

: which, in the 1960"s ynder the aegis of the "war on

" weré given their own administrative’structpres.

poverty,
and grant programs. , Theé\poor and minorities would Ye
threatened with a same loOss of power as they have s

. experienced as a consequence of revenue sharing. «
(sehick, 1975, p. 721). ‘

It is not to say that-a functiqn-to-fdpctién'or a govern-

ment- to-government approach is good or bad. ‘(§nedéker and

- A

Snedeker, 1978, pp.,141-142). ‘The questibn is the character -

the programs operated and the effects on intergovernmental and

interorganizatiohal collabdratiQn that are effected by a pro-

. ) A .
gram effort, for egamgle, vocational education which is ad-

4 manpower which’

is administered through another type of relationship. What are
the implications for vocational educatioﬁ'and manpowerﬂpro-'

. ‘s . , .
he access of various groups to

apacity- for such structures‘

*

A .
. - -

~

to jnteract? )
i . - . .
. organizations must have the characteristic of

ment inherent in’their structure. They must
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be able to move and change with the demands and the objectives

of the populace. Unfertunately, vocational education has not

been characterized By flekibilityf " (Comptroller General,

28) .

1974,

“P. Perhaps, however, this is due to certain admlnlstratlve,

. and legislative mandates at both the nat10nal and the local P

levels.

-

The possibilities for expanding flexibillty of vocational

education and the objectives to be achieved by expanding this
. 3 "

flexibility can be investigated. An institution is a learning ‘

forgaﬁﬁSm?:t(Shaw; l§771fpp. 518-519) and vocational education

- .
 of . ’ v L

. . S
is a learning organism. The extent to which vocational' educa-

tion has learned to develop in certain ways must be éxplored
*
in terms of developlng capac1t1es for growing in new ways as

1dent1f1ed by pollcy makers in a varlety of areas. It is

because policies and objectives.must change and gdrow with the

_needs of the times.

-dependent policy areas.

The institutions themselves which operate

and carry .out pollcy must also be changlng and . developlng We

.

also neéd newer conceptions of management to deal with the

collaboration of the pluralisEically based system'bf manpower

/

and-vocational education programs. '(Cummens, 1979, pp. 450;451¥f

- »
The development of public administration and public management

must meet.the challenge to developnsueh structures and 'such

processes for collaboration between divere but mutually
[ ~— DI '

.

4. Assessment of Goal Structures . ) -

.

The assessment of the goal structure for'vocatlonal educatlon.

oAb

-

is.compllcated because (1) the scope and volume of soc1a1 and
- 163 -
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a

- and by aeéﬁding what is best. The federal government also has

SN amm

économic_poliéies impinging upén Vocétional education and (2)
the growth and scale of vocatiena} education enterbrise itself.
§(David, 1977, p. 117:’ ?hi assessment has been ‘complicated Qy
the fact that to é great degree there has:been a‘goal dispﬁacév'

~

ment by'ﬁhe federal government througﬂ'fhe actiohs of it$ own

bufeaucracies;f (Scott and MacDonald, 1975, p. 788). Such goal

~
displacement has occurred because of federal goal‘gssumptiong

as to the understanding of hew state and Yocal governments operate

v

A

"required locals to compensate for errors or omissions of féderal.
. . .
opegatiops and to take the necessary -steps to correct'ﬁhese '
when the problgTs'have existed at the fede{al levels and'shoulq
Pe corrected at the-federal lgvel. This has occurred to the
e;tent that the local program operatiéns are encumbered by taking,
the responsibility for correcting the exrors of federal policy. .
Local policy and priorities have been set aside and priorities,

as defined by the local level, have 5ad to take second place to

achieving the objectives through the demands of the feéderal

»
g |

bureacracies thaf come with the requirements for the funding:
With the décentralization and decategorization of jlanpower

problems under CETA, .local governments were pressed into the

- -

service of the federal legislative mandates to take the
responsibility for the operation of these programs. Decentraliz- .
ation and decategorization themselves became objectives or énds,

o

We' have lost sight of the fact that these institutional arrange-

. ments are means to other ends, (Snedekef and Shgdeker, 1978, ﬁ. 26)

-
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and having lost sight of this, we have lost sight of the fact" *

v

£
.

‘that local governments -have objectives for which d&centralization

and decategorization may be ends, not as ends to achieving

~

¥

'ngtional priorities but ends to achibving the priorities of

local level constituents.

Wwith decentralization and decategorization under‘CETA,

the issues of policy formulation and decision making have been

raised and stand out more: clearly than perhaps-theyodia before. '

Qeveral policy issues are evident in the

CETA program and, in one form or another, touch its
major probleﬁs: the relationship. between national -
policy and local practice, multiple objectives,

‘ ambiguous legislation, the balance among program N .

' components, and the place of public service employ-
ment in the overall design of manpower programs.

.\ Y

PR

. [N .

One of the most pervasive issues is the degree

to which local priorities’and practices are comnsistent
wifh national objectives. The issue is apparent in |.
the structural as well as in the countercy¢lical. .
compbnents of CETA. (Mirengoff, 1978, p. 12), ™ A e

)

These and other policy issues raised thréugh the implement-

-
- .

N :
ation of CETA pdint to the need for intergrating other manpower
policies and areas with manpower. (Levitan and ‘Zickler, 1975,
p.'194). (Snedeker and Snedeker, 1978, p. 23). In raising

these issues, the question of the fundamental principles underly-
ing various policy, and program thrusts isoof primary concexn,
. .
. To be effective, a.policy must be based upon o
an underlying belief or assumption.’ Principles
are basic truths, laws, or asSumptions which determine. ,
the intrinsic nature or behavior of vocational educ-.-
ation. Principles serve as the basis for, policy
and are inextricably bound to the economy, the labor .
forcé, and the social structure.’ The majority of .
~~~—~fithe principles that guide vocational education today
were first delineated during the” period 1906 -through

) 4

-

- TR W O
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1917, and they have beén perlodlcally re1nterpreted ]
to reflectichanges .in society, business, industry,
and education, Principles that were first expressed”
as beliefs or theories, have since 1917 been verified-
and are now considered as standards or basic truths.
(University of Callfornla, 1975, p.’ 14), * (Refer to

Appendix A).,

L4

-

,While it may not be that'everyone would agree that there are

»

‘basic and unchanglng prlnclpLes of vocational e ucatlon, what

.

can be agreed upon is that the pr1nc1ples acceptéd as those bas1c

to vocatlonal educatlon first dellneated as early as 1917 have-
. (N

changed and been relnterpréted perlodlcally to refléct changes' .

1

5,
in soc1ety and buslness. But 1t is to these ba31c bellefs and

assumptlons wh1ch underly pollcy.that we must turn in so_far as

o

we are able to understand the reasons for spec1f1c po&ac1es. ~But

,
K3

W RN W N e uiliunrmii'mnlvil'aiio- AN CEES M W

<

as times change and thevassumptlons change so must the pollc1es\

~

\change. Thére are many trends facing vocatlonal education. These

- ¢

' trends Wlll 1nfluence the pollcy develop@ent through the 1nfluence

@

on the att;tudes and assumptlons of policy analysts and policy

3 LI M
- .

makers. . . -

»
‘w

Some of the trends that have been expressed as facing

. vocational education are, first, American education is currently

reassessing its goals and is seeking to emphasize occupational

skills for all studentsq As vocational education~moves more and

<
1

more - 1nto the mainstream of education, it will be challenged in

3 & ¢

. ways that are new. Second, there 1s a grow1ng interest to

1nclude coping skills relatlve to bureaucratic and organizational

- )

formstand to also include 1nterpersonal human‘relatlon skills.

— rm o e ——— m  an —a [N S

The emphasis on such skills for workers to adjust to the changing
~ - 166 = L& __,\j/
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world of work will place demands on vocational education in
terms, of the kinds of skill offerings which they make. Third, .
there is increased concern for developing decision making skills'

as part of basic academic skills. {Evans and Herr, 1978, pp.

<
-‘-0

-314-315). -As.these and other trends.affect vocational edﬁcafion,.

igoalsﬁaﬁd the assumptions underL§ing those goa1§ will be called

into analysis. Vocational educators and ofherfpolicy\analysts‘

must éxamine‘the.extent to which tﬁése'and other trends are '

-

relevant to the development of futﬁre vocational education policy.

. .
2 v

- 5, Funding Mechanisms .and Program Policies ) R
- - , Q, L3 ~

-

-

o . » » ? Py ' . o .
* As we have noted earlier, dperations constitute policy.

.

and funding constigués operationé. The extent to which certain

_funding mechanismslére‘utilized in-a large way .determinés not

“only the nature of the proé;qm but of the ultimate outcome it- -

-

e "
. g N
. . -' - - s
- . > .. N -
.

self. Thé.fgatures of thea%ocatipnal education system point

‘sut tthrelevénce of-funding for the 6peration of that, system.

J(.l » . ‘

" Assessments of the distributior:-of Yiocational
education funds are complicated by the need to )
recognize and accommodate three major features of .
the vocational education systein: (1) decision-making
authority concerning the level and ‘distribution of
vocational education is spread among three levels of

. government (federal, 'state, &hd local): ™ (2) vocational
education funds support and are all cated.among a wide -

- , range of skill-developing curricula;, (3) vocational .
education prograinsg can be provided by a variety of . )

o public’andprivate organizations. Issues concerning =~ - .

the distripution and impact of vocational educatian- )

funds. have been raised in each of these areas, and

the interdependences of the various decisions are $ s

quite clear. (Chambers and Sargen, 1979, p. 23) .,

I’ ' ‘l

‘o

~

-

~ . -

From another poinﬁ of view #ccountingzpract;ces often have

-

L 4

*

determined érogram goilcieSrandiproblems for'éiampr% QHE};

.. ..t 4

-
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- antl—comlngllng requlrement determines not only the e;§ent to
which the bookkeeplng systems of program operators but also the

‘way ip which various clients are treated and the other institu-
[

tional structures which are possible and impossible given

certain accounting practices become of primary importance.

A\

(Apker, 1979, p. 3). \TQis factor has often been overlooked as

-~

a key factor in de;ermlnlng not only the quallty of programs but

in determlning the guality in the type of the output.’ Fundlng
prlorltles and mechanisms determine programmatic goals.

(McPherson, 1976, p. 199). .

With the extent of which financial considerations determine |
= programmatlc.con51g:ratlons, a variant of this facet of federal
‘programs is the application of the market model to publlc pollcy.
The extent to which competition is scen as a model for service

delivery, one advocates using a market’model or an economic market

place model to determrre the structure of program delivery and’
- the determlnatlon of program'objectlves, It should be readily

* seen, however, that a market model is inapplicable to government

operation since they constitute control in ways differing from
market control. (Weidenbaum and Rockwell 1977, PP. 60-61). We
need methods for measurlng the quallty of programs that are ,
relevant to the social programs developed and operated_by puplic/
admlnlstratlon. (Mirengoff, 1978,.p. 267). - “‘
Wlth respect to the mechanisms for funding programs, the

\
+ program-appropriations fluctuate for economic reasons rather

; . questlon has, been raised to whether it is efficient to let

.
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thén for policy and program réasons.' (Ev ns. and Herr, 1978;
pp. 17-18; p. 52) . The trade-offs bgtweéh > rograms and\thei
deéisiéns'by %hichdfrogfam operation is determined have ofteh‘
Seen‘madé on. the basis of -wildly fluctgating unemployment or some

rnational crisis for which skills. of a certain type are-in high

demand. We have only recghtly begun te ask ourselves whether some

v

of the fluctuations. are hemselves a result of not having taken
stébs early enough with respect to education and training, and

specifically skill training, that would have., if not eliminated,

.
at least softened the blow of certain economic and labor market
‘ N.-

problems. For.vocational eauqation'the issue becomes particularly

acute.” Vocational -education is more expensive in terms of

operating dol;arsj and it is difficult to staff and maintain on
an up to date basis: (Ginzberg, 1977, p. 55). Fluctuations of
funding given the fluctuations of labor\ﬁarket concerns places
an extreme burden. | ‘ - /

Today, the questions being asked are: How do you
stockpile the capital-equipment of school systems?

How do you get the money to pay school teachers or do
we fire them? Should we stop training new- teachers?

I1f we stop for thée time being, what effect will a
rapidly aging teacher forcé have for the education of ~ -
our children? )

N 1ook at the elementary school age population. It
will certainly be down to about 22.5 million by 1985
but will quickly rise to about. 27 million by 1990 if
women have only about 2.1 children. And if .I am right,
rather than the Census Bureau, there will be 6-7 million
-more only five years later. The year 1990 is a fascin-
ating one. High school nd middle school populations

) will be declining and elementary school populations
N will be increasing. {Goldbefgq 1978, p. 9).

The same types of flucfuatioﬁs of school age children have

in the recent past caused wildly fluctuating enrollments and

: _ - 169 - -
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demands upon school systems. Willard Wirtz would like to see L

-

. ‘ . s \ '
educatiohal funds keyed to economic conditions, for example, .

bus'iness cycles. (.Wirtz,gl.975', p. 58). A dquestion must be ,

3

raised as to whether or not educational funds and the objectives
‘ -
of education are so closely tied to odbjectives of business, that

is, whether the fluctuations in the business cycle should be

the determinating factors, or whether we should have a broader

T The experiences of foreign countries with more institutionalized
4 b -

~  employment policies and programs'indicétes some positive factors
that we should consider with respect to the institutionalization

of these'programé to 'soften the'vagueries of fluctuations and

<
P

funding. : ,

In idéh;%fying the coun@ries whose unemployment programs
seem outstanding, the following characteristigs appear
significant: ) : .

a. Programs are Yrepared in ‘prosperous periods and go

. into .effect promptly as economic indicators show

» declines.’ . ,
-" b. Genéral monetary and fiscal measures are wel\\lﬁtegrated
with specific unemployment measures. .

7,

4

c. .Within the specific unempioyment measures, special -
.. programs for -youth occupy a-position which reflects
- the social priority attdched to this segment of the
pppulation. .;/ ’ : -

, .

-d. A sufficient vériefy-of measureg and large enough
programs are provided to coVer the needs of a diverse

unemployed populﬁﬁionlf

-

‘e, Provisions foggiédqcing or closing down of programs
are set as a résponse to changes in the economy and
programs are:.not ended simply-for financial reasons.

£. A set of bdsi¢ programs for training, mobility, income -
_ maintenancé and other measures is kept permanently ’
S /f'.-l .
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in plact with cyclical variations in the
utilization. - ,
(Reubens, 1976, PP. 59-60) . . ’

The’main ‘feature here is the emphasis of having inpiace
‘programs to meet econonic conditions. {(Levitan and Taggart,'

4. .
1971, pp. 76-77) Vocational education is not exempt from these

A

cons1derations as 1t 1nfluences and is 1nf1uenced by economlc N

{

qondltlons and the demand for workers with specific SklIlS. Both

|
MR T R e .
.

demographlc changes and technolog1ca1 changes effect vocational

—~ \

educatlon, some to greater or lesser degree, some more qulckly
than others. However, the extent to which programs -are funded
for reasons which cons1der longer range effects would help to
mitigate the hardshlps which havé been faced on the one hand,- ~

] -

-
with the overabundance of funding that may be experienced on . -

'—- _
. v

.
t

the other. ., CoN
Notw1thstand1ng the problems with:the categor1ca1 approach

to the organlzatlonal or 1nst1tutronal response to the needs

. for training, Robert McPherson argues that the categorical

*
. s
¢
-

approach to fundlng is the only realistic and polltlcally feas1ble

way, for the federal government to qperate, being incapable of
‘ comprehendlng the whole fabric of soc1ety. "(McPherson, 1976) .

It is, therefore, forced %o, categorical and piece-meal approaches.

This solution, however, must be looked at moregcarefully,-
X h .
eéspecially with respect to the fact that funding mechanisms

a

determlne program pollcles to a large degree. 1f the federal .
~

‘D Uiy WR U
.
.
)

o

government is incapable of comprehendlng the whole fabric of

N

soclety, perhaps an approach other than the categor1ca1 approach

' - 171 - ‘ '
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would réctify this situation rather than, compounding the miseries

through'implementation of the categorical approach.

[y . B 2

6. Education and Training Needs and/économic NeceSSities

What was the message from ‘the froeral government by the ' \

I e

S creation of the 1960's remedial programs? Vocational education,
] \ . R , . 3 2 .
i . * and education itself, has asked this questionif There may be a
- . Y .

\

multiplicity of reasons involved in the creation of these remedial

-

programs, but-what must be aséessed‘is whether or not this
. - [~

necessarily requires the creation of %an alternative or' competing

system to vocational education. (venn, 1975, p. 23). The relation-

L}

ship between remedial programs and vocational education programs

— . .
i \ .-

may be one of complimeﬁtarity as opposed to a relationship of

L] - , 3
t: ’ campetition or alternmatives. ‘
- . - . . A}

With vocational education undergoing a reassessment of
L
its own goal structure, in part as a result of the.reaction to

the creation of remedial '‘programs, we must look at_the_methods

H
x4

~

_of assessing this goal structure and to'Hetermine'what is
appropriate. The guestion has been raised as to whether or not

b . - B .
vocational education goal structure is overloaded It may be -

a
.
:
- - .

that by including poverty goals and goals to accelerate economic

productivity, vocational education's goal structure has been

- inapproptiately overloaded. Vocational education has little

. control over these areas though it contributes to a large degree

to them. The extent to which its goal structure should include
\ LY * - -. . -

objectives over which it has little control raises ,serious

S

: . Questions. ft-aaféars that tHe greatest cause fos commonality
- t : -

\

- ?
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'of.vocatipnal education's goals lies in Vocational Education

amendments and related'legisggtion; that is vocational-education's

’

e
.y
4

federal mandates. (Bushnell, 1975, p. 2). The extent to which

vocational education's goals‘aqa goal structure should take its
- - ~ ).-

»

cue primarily or even-totally-from federal legislation is -an

issue that needs re-examination. For example, in 1968 vocational

[}

A AR e
.

education amend%énts added occupational areas and the disadvantaged

@« ¢

to the'goal structure of vocational education, (Ibid., p. 24).

~

This and other activities should be re-examiqed.

g

Reinterpretation of principles has occurred
six times during this century--in 1917, 1936, 1946,
1963, 1968 and 1972~--as’' reflected in national legislation.
o OF EHESEYRHES Y1963 and 19687 Tepresent -abrupt
shifts in interpretation and implementation-of the
principles of vocational education. 1In 1963, the
' legislation provided opportunities to the unemployed
. and underprivileged for the development of technical
: skills sa that they could-obtain specific jobs;
wheréas, in 1968, the legislative intent was.to
encourage the improvement of the individual's well
- bedngo—fUniversity~of.California, 19175, p..42).

3
P or
.
*
.f‘
¥
¥
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. Vocational education is not a dimension of education or

_of economic policy alone. (Evans et al, 1969, p. 16; p. 75).
As we have indicated previously, it }s défined by and located
in a web of social and economic policies. (David, 1977, p. 17).

(NCMP, 1976, p. 18). As a policy area of its own, however, it

!
[

needs to.define itself as distinct from federal mandates alone

.

or as distinct from educational or other policy definitions

&

alone. This is not an easy task to do. We must éxtrica;e

' vocational. education from the confusion of émﬁ)loyaﬁility with

employment. (Ginzberg, 1977,'p. 24). ‘ : ‘ .
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Added to these problems are'conflicting views of vocational
training.. (Mirengoff, 1978, pp., 128-129). What constitutes
effective training? Views are cohfused because of bureaucratic

concerns and inertia. There is a mixture' of short range and
long range ocbjectives. What vocational training is and should

be is a question that needs untangling.

~

At the same time there is a need to define manpower pro- .
.

graﬁé not in terms‘of demographic or socioeconomic characteristics,
but in terms of'labor market struciures. }Mirengoff;'1978,
p. 125). (NCMP; 1976, p. 18). (McPherson, 1976, p. 213).
(Snedeker and Snedeker, 1978, pﬁ. 281-282) . The extent to which,
both vocational education and manpower define their areas of
".expertise aﬁd responsibility. is thg extent to which thé turf
battles and proﬁlems of overlap and duplication”may pecome rhoxe
easily mahaged. Manpower needs to provide for interventions-
into the labor market process and npt simply- to aqgmént skills
oflsupplyt Manpower needs to'deal with complimentary strategies
"for supply an& demand. The gquestion 1is gaised,\however, whether-

sucth a posture is appropriate for vocational educa?ion. The

a

challenge to vocational educat%en hag>been\éd§quately, if
succintly, stated. o - —
%, T turn now to an obvious, but still essential, )
point to be made in connection with the .invention °
of fresh strategic approaches to public policies for
vocational education., It will not occux unless there
is a compelling disposjition to undertake four tasks.-
- One is a disinterest examination of the admittedly
overloaded goal structure commonly associated with
vocational education, ‘That is too familiar to you
to require delineation by me: The second task, which

<
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O expanded number of functions that vocational education
is expected ¥¢ perform, The third is an ppraisal

of the larger social and economic policy context
within which the federal, state, and local public
bolicies,forevocational education are located and with
which they are assumed to interact with some positive
consequences., The fourth task is inquiry.into the
state of 'the available knowledge and information

that is functionally useful for policy formulation,
. : implementation, and evaluation. (pavid, 1977, vp.

i 11-129. - . :

" ' flows from the-.-first, is a reconsideration of the




APPENDIX A .

Principles of Vocational Education .

-

Vocational Education is needed 'to meet the increasing

demand for trained craftsmen and technicians.:

‘Vocational schools should aim to give as much technical
educatio? and practical experience as possible.

No vocational schoollor program can turn out a-finished
craftsman or technician, but it can furnish the material
out of which a finished craftsman can be made. '

Vocational education is needed to increase wage-earning

power. . ‘
a3

Vocational education teachers should, in addition to

academic training, have current work experience and

expertise in each field-in which they' are engaged to

teach. s

Much of vocational instruction must necessarily be
.individual rather than group in order to adapt it to the
varied abilities and experiences of the student.

~ In addition to teaching vocational students skills and
teaching them to think, ‘it is vitally necessary to aid
in the development of their moral character,

Vocational education is required to conserve and develop
our national resources. - :

Vocational education is- a wise business ipvestment.

A skilled worker is an asset to the locality, the state,
and the nation, and all should cooperate in paying the
cost. ‘ °

_Vocational guidance implies provision for enabling youth
(1) to discover themselves vocationally, (2) to receive
vocational counseling, and (3) to be placed vocationally.

: . ‘
. Higher standards of living are a direct result of
‘vocational education.

[
[y

Vocatiqnal education has for its purpose the acquiring of
a body of useable knowledge relating to industrial con-
ditions, processes, orgarization, and administration; the

gaining of $kills; and of mental, aesthetic, and ethical
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14,

15,
16.

17.

18.

19.

20.

21.

22.

23.

24.

traininéxlhrough the acquisition and use of the -know-

ledge indicated. . -

We need not only higher skill in 1975 than we needed
in 1917 or in 1968, but wé need more of it in pro-
portien to population, and we will need it in the
future in a constantly increasing ratio both in numbers
and in efficiency. S .

4 ’

Trade training alone will not make good teachers.
Vocétional education does not in the slightest

interfere with the cultural training’, the character
building, and the development of things noble and
beautiful in life which was the aim of the old education.

It is -génerally conceded by-educators who-are interested
in vocational education that.the industrial- school
"per se" does not and cannot result in turning out full
fledged skilled mechanics ready -to take up a trade.

Vocational education must maintain a fair 'and proper
apportionment of the supply of labor power to the demand
for labor power. ' L

The pseudo-experience, such as is gained by ordinary
students in school and college classrooms, will not replace
actual practical experience.

The ordinary tyﬁe of pedagogical training given to pro-
spective teachers will not serve to adequately prepare
them for succesgful service in vocational schools and

programs.

Students in vocational education should have the opportunity
to enter and exit vocational programdg as their specific
needs dictate. . .

Vocational studenhts should receive theoretjcal and practical
training necessary for procuring gainful e

. - r . an
Vocational educatiion should gkek to satisfy and to integrate
the social, intelllectual, cultural, and occupational needs
of the students. ‘.s

A curriculum shou éﬂdg_of direct value to society in rel-
ation to economic ‘stability, supply and demand of the labor
force, lower level|unemployment, efficiency of the labor

force, and other sqcietal needs.

loyment. -

’




B
. . . Y
- ' {'%\ \:‘
- . " . BN
- . ¢ i
T

2%. Curriculum should be of direct value to the individual
. worker in relation to competence, economics, and satisfac- .
tion. ‘

26. VocatioMal curriculum must reflect the changing function
of the school as well as the shlftlng scope and emphasms

of education.

w7

27, Currlcul should include the development of motivation,
persistence, drive, and the other factors which relate to
achlevement in the world of work. -

28. Vocational educatlon should ‘aim its instruction toward
'meetlng the requirements of entry ogcupations.

o

'29. Vocational education should be’ evaluated on the basis of
its success in providing tralnlng for lasting economic returns ',
. in increased production and wage earning power.

: -
30. Vocational educatlon should be evaluated on the basis of
its success in preparing students to enter the world of
~ work. \ ‘

e

31, A Vocat§onal Education program should be evaluated On the
basis of its ablllty to meet the demand for trained work-
men « "

32. . Vocational education should be evaluated on the basis of
its success in decreasing the incidence of student drop
out froT\/Pbllc school edutatlon.

33. Vocatlonal education should" be evaluated on: the. basls of
its success in decreas;ng manpower waste. '

34, Vocational education should be evaluated on the basis of
its success in combining general education,and technical

N training. . \
35. Vocational education should be evaluated on the basis of:
its demonstrating the competencies necessary to achieve
\_ the skills required to meet the immediate rural and urban

)

job markets. . ,

Ve

- R .
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,

36. Vocational education should be evaluated in the light of

its being an end in itself as well as a means useable
for achieving further‘ends.

- \ . * ' -
K . klﬁﬁ;:;:;ﬁgaﬁ/;ol1cy-Mak1ng for Vocational Educatlon, Unlver51ty of

, California (1976). pp. 42-45.~
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CONCLUSION e ‘
i < S -
The legis}ative and programmatic thrusts of the past two N ”

»

decades in vocationél education and manpbwék»have indiceted that"

>

there have been certain as§umptions implicit in policy and program

>

developments. The first of these assumptions is that the coordination

-—

. . 5 M :
of .vocational education and manpower training programs will produce °

‘

qualitativeiy and quantitatively more and better results. A

L

second assumption is that both programs share a significant segment

of the population to be served. ‘Third, it is maintained that
. [ :
institutional barriers negatively affect their. individual outgcomes

o

and the totel outcome. Fourth, it ‘has been asserted that the

problems identified in -emgTd ment and training, for example, the
production of youngerﬂworizrj\nat*gell prepared with skills and’
functionai world of work éttitudes, can be reduced by combined}

“and comprehensive e?fort. Finally, and moet fun?amentally,'the

LAY

existence of such problems”ascribed to the fact that there is a
. \ ‘
perceived breakdown of systems, policy develogp nt, delivery

-

systens, accountability, political, educational,_ nd other systems.

It has not been the attempt of this work to determine whether or

»

not these assumptions are correct, but to raise interest in :

‘

subjecting them to a closer,scrutiny. It may be that hidden
within these assumptions are basic fundamental distortions of-the
context in which vocational education and manpower“policy and .

. M . S : b . |, < p
'« programs function.. The distortions occur as a result of ignoring

. certain elemental characteristics of the American political and

social process. . L -

A}

"




o o .
As derlved from the previous analy51s, three p0551ble alternat1
‘arise with respect to developing the’ future relatlonshlb for
vocational education and manpower. First, . it remains to be
determined whether or not it is desirable to develop new systems
or mechanisms to.correct the employment and training deficiencies.
This option was embraced with the initiation of the CETA pfo%fam,
itself an attempt to establish a new group of actors’ within the
em%épyment and tré@n;ng arena. This was an addition to, -those
actors that alﬁeady existed undef pre-CETA program Qpéretions,
both in empioymept and training and in vocétignal education. The
second eatetnative is the expansion of the capabilities of the

existing systems and mechanisms. This has been a continuing

argument on the part of vocational educators, with respect to

é}.

- .
. - R ’ . . .

the expertise the established systems can call upon to leagjthe
‘tlonal effort to qorrect employment and unemployment def1c1enc1es.

The th1rd alternative is a reorganlzatlon of the respon51b111t1es

\.

among the groups and institutions that areecurrently involved,

includipg the po%sibility of developing or enceuraging a limited
. /’ t ' ~

number of néw“agtors. These alterpatﬁves raise the issue of the

‘present perfo;mance,of the individual institutions and groups,
. . ' .

‘as well as ‘the objectives of each and the extgnt to which they

-

mutually interrelate, complement or pohfound, and the degree to
* - which they take cognizance of each other.

.We further recognize that the context in which public policies
® . Bt . :
are develbﬁed, and the programs flowing from those policies as

implemented, is a complex encironment involving many explicit

and implicit‘functioning entities.
‘ . .

7
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~

-




~

The environmént within which U.S. manpower policy

.operates must be kept in perspective. In the

first place, manpower decisions are made by .
individuals, families, schools, employers, and e
unions, in that order, with public policy- playing

a minor role. Secondly, for most people at most: :
times and in most places, the labor market works '
reasonably well without policy intervention.

(Mangum, 1969, p. 8),

. t . ) v
. The same is the case with vocational education. The extent

-

to which vocational education contributes to the function of- the

‘labor market, it is also limited in terms of the impact that

it has.
4

Thess liQZt}ng factors afe pot to deny the necessity for
deve;oping more sophisticated approaches to policywdeseloment, but
should be taken into coﬁsideration'in deterTining tﬁz'exten; to
which policy deveiopment‘through_institutiohal change can itself
be an answsr to the problems. In this respect, we may ask .
whether or not the qreation of the CETA system may not ha;e been
mwise, Wlth the creation of the CETA prime spQnsors, new

polltlcal jurlsdlctlons were created in the formqpf state !

and local elected’officials and their administrhtive staffs,

\

- taking responsibility for an area of poliwy devel ment and

program operation for whlch they had' had little o o-previoﬁs.

experience. Within. theﬂemployment and tralnlng arena/ an

. additional political and 1nst1tut;oﬁal entity has been interjected

into the process\\ ' ' . J

-

.While CETA has been characterized as a means to successfuliy
/

\ Tow

transfer manpower program administration to states and local .

.governments, this may not be enfiigiz»ﬁhe case. Whereas the

federal government may have given dip service to the transfer
of poﬁer, in reality it may be that states and local governments

e e s




' have sought to use CETA as a means of shifting the balance of power

_ institutions are able to'deterﬁine,local needs, and to fit these

. may be developed or enhanced, and detracting structures or

" policies may be minimized or eliminated.

‘held for CETA by the national poliey decisioh-mpkers.

’ - . s
[

in the employment and training ‘area from the national level to
the "local level. The extent to whlch prlme sponsors have been

able to develop a degree of ,autonomy and achleve a certain amount '

-

of programmatitc success may be seen as an indication of the

health of local governments and their ability to carry out the

S ST . . oy s
responsibilities that have been dellneated for  them within the

mappower legislation. If thls is true, then the p0551b111ty for

collaboratlon between vocational education and manpower programs

-

at the state and local levels, the levels at which program delivery

becomes a reality) is far more possible than may have been

anticipated. The strength with which local political and 'social

L4 <

into the context gf‘natiéna; policy objectiyes, is the extent to

which mutually supportive institutional structures and processes

-

«

What Has been gained in the United States by the creation
L ]
of this institutional situation of manpower programs administered

by agenties politically-and‘historicaliy’sebarate,frém the educational

systems, both ét.the.national and at the local levels? What has’s

.
]

-

.

been galned by the creation of'a structure seperate from thé
’ \ ]

vocatlonal education pollcy and program dellvery structure°

.«

The gains can only be ‘'seen in terms of the expectat%ons that were
! . :

]
1

-

)
. .
. .
\
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"both in terms of a nationally coherent approach to unemployment

0 2
One .was that the jumble of categorical programs
would be transformed into an oxrderly afray&pf
program activities in each community, a system with
- - clearly designated entry points, each of which
would have dccess to all services that the system
, provides. The second expectation was that under

the ‘eye of  the ‘local sponsor, delivery'agencies <
would be obliged to Become more efficient and effective -
or be replaced. Discernible progress has been made in

.. the former goal; the extent of improvement ip the
latter is, not clear and needs further-study.
(Mirengpff, 1978, p. 137)

Thus, the two major objectives for institutional change '
embodied in CETA were the systematization of program delivery
and the strengthéning of .local accountability. Both of these -
obﬂectives, if théy ha;e been achieved at ali, have beén”hchieQed
because of the deteémrnation‘of local.officials, both in vocation%l
education and employment and trainfﬁé, to make thege goals.a
. , .
reality. However, -andermining these attempts have been the .
éxperiences throughéut the nation with.fedéiél pfograms, de-
~¢ategorization and decéntrélization. As ' has.been noted eaflier,
the CETA program did not in reality totally decategorize the
émpagyment and training program arena. Tﬂié decategorization
ﬂas been eroded by fhe addition of new programs aﬁd by the expansion

6

gnd pvershadowing effect of other categorical programs,‘such as
public service employment. ’ . \ .
With respect to decentralization, there has been more’success
in this area, brimarily in terms of the initiative taken by states
‘and local governﬁents to control the unemployment situation within
ékeir respective jurisdictions. But what has -beenl the pride,’
. -

.

and in terms of coordinating the various agencies, at the locdl level?

o, 208 - . o




-a coordination of agencies nat under his ér her jurisdiction

. 203

2.

The emphasis placed on the'local'prime sponsors ability to achieve
’ : R

has lIed to the isolation of the ﬁrime sponsors operations~froﬁ ’
those such as vocational'educétion, which are intfinsically vaiuable

o’

to the target population that ‘the prime sponsor ‘should be serv1ng
The generatlon of duplicate systems, with personnel who may or
may not have the expertise necessary to deal with the education -

and training needs of the ta:ge%ﬁpopulation, leads to a confusion

~

. N .
N ;

i
( .
NS Y I
~ “‘ . - .

. . O . .
and an extension of the overlap and duplicative efforts found

before CETA. ) . -
“ * -

However, the push for decentralization is .a very necessary

- .
-

part of the American social policy scene.

,, T
- The idea of decentralization in government

has a broad appeal in the United States. Partisans

of the left and right of the political spectrum

support decentralization. Americans have an =
enduring suspicion of.strong, centralized

government dating from before the American

Revolution.

Implicit in this American preference for i

: decentralization is a recognition that institutional’

structure will influence the values emphasized

F
L 4

~

by the organization. Decentralized systems promote 7 o
participation, access, and responsiveness; centralized '|l“
systems favor efficiency, professionalism, and the J
- use of advanced or e&xpensive technologies. The Q;/ 2
. trade-offs between these values, however, are often /'
overlooked. ‘(Porter and“Olsen, 1976, p. 75) '

It is the nature of:the trade-offs between centralization

-

and decentrallzatlon which has failed to achieve much promlnence

in the analysis of the relationship between vocatlongﬁ%educatlon

and manpower programs. In this respect, theianaly51s should

achieve a greater degree of focus because of the central role

-
«

0




that it plays in the ability of phé various areas of pélicy
development to achieve a degree of collaboration. The role of:

governmént in this process ralses further questlons
The interminable debate in the U,S. public

policy has been between those who viewed
government as the major.threat to freedom and
those who found it an effective 'tool for enlarging
their own range of choice. ‘he debaters, -
conservative and liberal, have swapped their
affirmative of. ".government as tool" usually
won in the end. Only "as the proclivity for
strong governments to become'involved in
world power struggles and of bureaucrats
to add restraints to programs de31gned to enlarge .
and distribute choice have been forcefully
redomstrated have the advocates of:individual
liberty begun to guestion the route they have
taken for more than one hundred years. But this
nagging fear is dhly beginning to surface.
Though there have been lapses and aberrations, the
nation's domestic pollc1es can be reasonably

, analyzed as a continuing dual effort to expand the

' supply of opportunity and assure access to it.
(Mangum, 1969, p. 2)

It may be that the simplistic apprgach of a comprehensive

'emplogﬁent system'is unable to fill either need adeéugtely.

We have‘not analyzed'the institutional considerations in choosing
a system for which comprehension becomes either a meaningless

and hoiiow phrase or an attempt to deny the very participatory

. provesses which have been an endemic part of the American

political scene. - ‘ i .

The U.S. experilence has been one of expgrimentaﬁion with

ihstitutional forms. The inStitutions themselves and the social .

.context in which 1nst1tut10ns functlon must be seen as dynamlc,

changkpg and ever-expanding their 1nterrelat10nsh1ps. In this

respect, conflict will be a natural, inherent and necessary.mode

’

for policy develo and program implementation. Confiict}'

far from being a déstructive force, is parf-of the check and

-

: | 2i0 ‘
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a simple manner from the top qdwﬂl 'The development of policy is

multi-purpose and is generated from many points. Professor David

i

has stated the situation most gudcinctly'

But whatever may be sa1d about the laws of social
change, it still remains true that to engage in
policy making is to assert that man has the ‘
3 power to fix 4dts direction, affect its rate, .
.+ and control its conseguences.j; And it is also
true,...that there is no dingular or uhiform
view of "things as they are." This, of course,
is one ¢f the marks of a free and democratit
society. -~ Moreover, a plurality of readings of
"things as thé& are" may seem to complicate the
business of policy making unmercifully, but it
is a necessary ctondition Tor maintaining that.
society. (Dav1d, 1977, p. 15 '

‘The %omprehgn51veTfss, if it be &uch, for 1nteragency
coqrdination ghould be that of encompassing divergent objectives
and vigws;‘coordihhtion m%feoyer takes on the,cﬁaracter 6f
cooper%éion or csllaboration.‘ We must avoid the limitations

.‘of simplistic views of gynoptic'approaghes or of abgblutism. '

w
¥,

The attempt to model interagency coordination upon the planning

]

.
. . ¢ .
~
-
.- .
. - "

model so prevalent in the past decade would be tb erroneously

conceive the nature of .interagency collaboration and to under-

-

‘estimate the strength aﬁd nécessity of the plurality and divergence

" of ﬁhe various operative parts of the policy making‘fabric.

°

Planning, argues.Friearick von Hayele, is an inadequate and tqfé;ly

.inappropriate model to determine the character of interagency
. ~ . .

{

.~
-
o

¢ * -

coordination.

The dispute between modern planners and their
proponents. is...not a dispute on whether we ought
; to employ fore51ght in systematic thinking in
planning our common affairs. It is a dispute
about what is the bést way of doing so. .The
question .is whether for this purpose it is




g~

better that the holder of coercive power should
confine himself in general to.creating conditions
under which the knowledge:.and initiative of
individuals are within the best scope so that
they can plan most successfully;. or whether .
rational utilization of our resources requires
central direction and organization of all our
activities® according to some constiously constructed
"blueprint." - (Weidenbaum and Rockwood, 1977, p. 72)

Such a coriception of planning iS‘totally“inapprpporate an

understanding of the nature ‘of interagency collaboration.

.W..._.‘

Interagency collaboration must be more responsive to the

.;diversity of changes and challenges both in terms! of objective ]

t PR

Setting'and in terms of policy analysis. Interagency relationships,
or whatever the term to describe the procesg of facilitating
collaboration ‘between autonomous or semi-autonomous policy making
and implementing bodies, must be creative’ rather than reactive¥
because of the participatory character. It must be readily. ‘

seen that we lack a superior agency to..endorce polic1es, for example,

as would be necessary in taking a strict coordination approach '

.

© to interagenc% relationships. Therefore, we must develop a model

of coliaboration which involves multiple-centers of initiation.

Within.the CETA system and the policy generated by analysts

7

focuSing on the employment ‘and tkaining program, there seems to
[N

be an inherent‘agreement that a network of delivery systems, as

opposed t6 a comprehensive delivery 'system administered by -a

superagency,,is the underlying reality which must be expressed

for such programs to be effective and successful.
Which factors, therefore, must be analyzed to understand the
i : .
present and potential relationships between vocationa; education

At A 4

arnd manpower? First, the institutional structures and behaVior .

)

o
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- being or the condition of

of the economy is given primacy Or emphasis within each system
.determines the extent to which those institutional systems are -
.able to relate. (Ruttenbert}“lQ?O, p. 99). Fifth, there must:

" be additional{research of £né results to date and‘research on the

k/‘/
» /',/ ) -\ .
of vocational education and manppWer as govérnmental'functions

’

/
and as private functions must: becstudied, to determine the

IS
C &

x

s1milarities and diss1milarities and functiOnal types and structural

v

characteristics.hlSecond, actual historical_relationships and
development between vocational‘education and manpower must be

more closely scrutinized and laid bare to_d;Lermine the” extent of
ambiguous and confused legi:;;?t%e initiatives and-mandates as they

- X,
have effected the relations Third, we must determine the

t

. ; o .
characteristic of the relationship of these tf#o policy areas;
for example,, whether the dom ﬁns of vocational education and .

manpower are distinct or co; on in order to understand the over-

lapping of the policxﬂareas/and the conflicts generated by policy

v

N

. i
stances. o

r.’,

‘a must be seen as a s tructure for the
ﬁ
allocation of resources an ,the establishment of relative priorities.
\ t
In a moremgeneral context this might include stances relative to

Fourth, each policy- ar

.«

youth and older workers oﬁ,‘in another context, indiVidual well-

he national economy (Ruttenberg,

. v e

Asboregmeordit,

and vocational education Iiterature

AL s

1970, p. 1) Both manpow i

state the primacy of bothi ndiVidual well beiny and the. OVerall

Y =

t

health of the.Leconomy as bi ing the utmost importance.' The extent

.=s1

to which the development of the individual or the functioning
. ~_
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institutional dynamics and conflict which borders upon aharchy.

balance of institutions upon each other to assure access,to

minorities of all types‘which make up the fabric of our society.

A distinction must be made between an emphasis on changes in’

.

°

The klnds of changes and dynamics 1nherent in the Amerlcan
system are such that anarchy would become impossible, but
diversity snd plu;?lity are seen as relevant and necessary forces.
In many respects, this‘is not achié§ed gy any: centralized orgapiéation-

or direction.
The churches and chambers of commerce, the
Rotarians, the parent—teachers associations, ¢
‘'etc., are not cogpscious that they dlscharge ‘
quas1 governmental functions; nor is the
individual member aware of the fact that he
takes part in spontaneous community government.
Yet these assoc¢iations; which are unique to the
United States, do govern. They set community
standards, dlscharge communlty £functions,, mold
\ . public opinion; and force or prevent community
action. (Drucher, 1942, p. 172)

It is through a better understanding of the dynamics of this

~ .
"community function" and the need to understand the .interactive
mode at all levles .of government and with respect to the diverse

»

o .
actors and groups at each level, that demands the attention of

vocatiéAal educafipn and manpower policy.analysis.

In order té understand the ideal, and in order to assess and

take charge of the reality of interagency collaboration we

3

.must set out to grasp the dynamics -of the situations in which

policy is made and in'which pollcy 1mp1ementa ion 1s carried out.

In the Unlted States.there is an emergént development of pollcy,

which is not developed in a deductlvs'fas n or implemented in

-
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data needed to determine the effects of the interrelatedness ofc

various policy areas on vocational education and also for manpower.

(Refer to’appendix B for a more detailed discussion of this point.)
,We‘require data on demographic.trends, appropriate technology,

training procedures and contexts, quality controls, the role and

—

effects of planning, and the procedures for setting and S
\ 3 .
implementing goals. Finally, there must be a greater attempt

»

to explic1ty demonstrate how all of the ahove affects the character

¢

of policy development for vocational education and manpower in )
their mutual and 1nd1v1dﬂa1.aspects. |
Vocatipnal education and. manpower may be analyzed with respect,

to the extent_to which they are distinct, interrelated, supplementary
or alternative systems. (Wirtz, 1975, p. 46) Attention should

\
relationship between Vocational education and manpower as policy—
generating systems and institutional structuwres deSigned to allocate
resources and achieve specific social policy objectives. %t is

necessary, in terms of policy harmonization or 1nteragency

coordination, to ask what will be gained and what Will be lost

by each policy area, in seeking to achieve harmonizafgon or
integration of institutional structures throughdcollaboration.
And finally, we must be more cognizant of carefully evaluating
whether' the criticisms of each institutional,strucutre are valid.
It is inappropriate to judge the outcomes of éhe set of policy

- directives in light of objectives that have been established by

a dinergent set of policy objectives. {(

~

R1o . *

be directed to those ‘elements whic:h would help to clarify the S l




A final.issue with respect to' the relationship between
vocational education and manpower is the determina}doh or those”
incentives which are feasible and meaningful to both vocational
education and manpower gn order‘to achieve coilaborative

relationships. The most obvious incentive, which is explicit

1 . -

"in the employment and tr?ining and vocational education literature,

| ]
is the fiscal incentiye.\ The question must be raised as to how

effective this is in achiéving specific-outcomes and how lasting
the effgrts will be of sgeh'fiscél incentives. Policy analysts

‘ ’. Q
should investigate other types of incentives in terms of achieving

" different effects and achie&&ng other longer lasting outcomes.

Q
We must logk at -other types of 1ncent1ves whlch are either

1mp11c1t or explicit in terMs*of ach1ev1ng specmflc outcomes.

One type of alternative 1ncent1ve would be the incentive of
! , v A}
program symbiosis and the achiévement of greater outcome through

collaboration. Incentlves of thls type would ‘focus on a different
. ok 4
set of outcomes than those to be achieved by fiscal 1ncent1ves.

Such objectives provide 1ncent1ve~for—collabo:§tlon between vocational

Y
,

education and employment and training programs in the extent to

s

which these objectlves may be more ea51ly or readlly attainable '
collaboratively thanﬂelther would be’%ble to achieve individually.

An additional 1ncent1ve to collabqratlon would be the recognition
that dlfferent factors operate at dlfferent levels of government

and with respect to different groups of actors, and that 1ncent1ves

to collaboration ‘are thLmselves operatlng within different spheres

_and on different hlerarchles of need and achievement. Natlonal

e

incentives,/ therefore, may not be operétive at the local level.




N

Thé'leverage achievable at the local level through collaboration

creates a unique position for local agencies and institutioms.

Manpower .programs have demonstrated such opportunltles

leverage of collaboratlon at the local level The outcomes ,

\d

therefore, will differ from cne locallty to another.

§ix variables tend to be critical under the
manpower programs+: (1) the ability an
availability of prog#am admlnlstrators and
project leadership at the community level

) (2) the political climate and the ‘degree of

" support from vested-interest groups;. (3)
the quality of the clientele which is served;
(4) the adequacy of supportive services .which
are offered; (5) the economic circumstances -
in which the program or project operates;
and (6) the timing and preparation for the
- mounting of the efforts. All of these factors

can vary widely among projects, between the
areas where they are ap ied, and over time.
Unless these variations are carefully
considered, -thexinformation prov1ded by
measurement and evaluation can be misapplied;
and even if these factors are given the fullest
attention, a wide margin of uncértainty must
prevail. (Levitan and Tagget¥t, 1971, p. 7)

{
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