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' PREFACE . S

" Public fmancrng for educatron and -an array of other chrldren s serV1ces has become a top1c of-
slgmflcant mterest and poht1cal concern. Growmg skeptlcrsm among a ‘critical ‘mass of -

" American voters and taxpayers has fueled doubts about the abxhty ‘of government to solve .

* social . problems and provide basic supports and services that enhance the- quality. of life in -

i the1r ‘communities. Voters spoke clearly in November 1994 They want more for the1r ’

oney They want more and better services, but they also want balanced budgets and cuts in

income ‘and. property taxes. In this time of big public deficits, they want government at all
levels to operate more effect1vely and eff1c1ently They also. want it to invest wisely and live- - :

- " within its means. On Cap1tol Hrll on Washmgton DC and in. statehouses nanonw1de,': '

e 'pohcymakers are scrambhng to respond ’ . o S

‘_ " Across the ‘country,: there is mountlng ev1dence of efforts to’ reform and restructure ‘
_ ';educatron and other commumty supports and servrces in order to 1mprove the lives and ‘

, " future prospects of chrldren and their fam:hes Crrtlcal to the success of these 1mt1at1ves is the "
. 'way in which they are financed. How revenues are generated and how funds are channeled'f-. o

L to schools human servrce agenc1es and commumty development initiatives influence what

programs and serv1ces are avarlable It determines how they are provided and who benefits
B from them. . Finaricing also affects how- state and local offrcrals define mvestment and"" ;
program pnontres and it creates’ mcentlves that gu1de how . educators, other serV1ce -
- providers, and community ‘voluniteers do the1r jobs.  For these reasons, fmancmg '
fundamentally affects how responsrve programs and institutions are to the needs of the
- people and commumtles they are in business to’ serve ! TR '

_ "~ “In recent years, several blue ribbon commissions . and natlonal task forces have‘—
i'bpresented ambltlous prescrrptlons for reformmg and restructunng the ‘nation’s- educatlon Co
,"health and human: service systems in“order to xmprove outcomes for children. Whrle some -.
_“have argued that pubhc fmancrng and related structural and adrmmstratlve issuesare critical - |

<, to efforts to foster chrldren ‘s healthy development and school success, none has been framed ’ T
. for the spec1f1c purpose of mventrvely reconceptuahzmg public financing. - Indeed, many of A
 the most. thorough and thoughtful reports have called for an. overlay of new. funds, but have.. - -

‘neglected to provide cogent -analyses of effect1ve fmancmg strategres, the costs of convertmg “

to these approaches and the potentlal benefrcral outcomes that might accrue from addressmg
financing reform as an mtegral aspect of program reform e o

In addltlon the past several years have w1tnessed a burgeomng of expenmental efforts: ..

.by mayors and c1ty managers, governors and state agency. directors, legislators and council .
members, | program managers and school officials to make govemment work better and more.
efficiently. They have been enhanced by the work of people outside of government.
mcludmg foundation. executives, business and- labor leaders, community organizers, and '

' academic scholars.. Some are creatmg new ways. to ralse revenues, manage schools, deliver
human serv1ces, and spur’ commumty economic development ‘Others are designing new’ L
pubhc govemance and’ budgetmg systems Strll others are developlng and testing- new-.'

' approaches to more. d.rrectly mvolve citizens in settmg pubhc pnontres and- mamtammg:
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+

accountabxhty for pubhc expendrtures Taken together‘ these efforts suggest the nascent =

. strands of new and unproved pubhc financing strategies.

© - Against tlus backdrop, a, consortium of national foundatrons established The Fmance :
Pro;ect to unprove the effect1veness eff1c1ency, and equlty of pubhc fmancxng for education "
and an array of other commuruty supports and services for children and their farmhes Over -

Ca three-year penod that began in January, 1994 The Fmance Pro;ect is., conductmg an _ |

ambitious agenda of ‘policy. research and development activities, as well as pohcymaker'

forums and public education. The aim is to increase knowledge and strengthen the capabxhty _
1 of govemments at all levels to, 1mplement strategres for generatmg and investing pubhc ‘-,'

resources that more closely match pubhc prlontres and more effectrvely support unproved. "

| educatron and community systems

. As apart of its work, The Finance Pro]ect produces a series of workmg papers on salient .
1ssues related to fmancxng for education and other children’s services. Some are developed' '

" by pro;ect staff others are the products of efforts by- outs1de researchers and analysts Many -
are works in progress that - will be rev1sed and updated as' new mformatron becomes o K
available.- They reflect the views and. mterpretatrons of the authors By making -them . :
. available’ toa wider- audrence our intent is to stimulate new tlunkmg and-induce a vanety of - »
) pubhc ]unsdrctrons pnvate orgamzatrons, and mdrvrduals to éxamine the 1deas and findings . R
they present and use them to advance the1r own’ efforts to~ 1mprove pubhc flnancxng SR
' 'strategles T SR -

. This paper, eyond Decategonzatzon Deﬁmng Bamers and Potentlal Solutzons to Creatmg'v ‘

o Eﬁ‘ectwe Comprehenswe, Commumty—based Support Systems for Children and Families, was written. -+
.« by Martm E. Orland and Ellen Foley.. It examines the condrtrons that are’ hkely to. inhibit the *
'development .of effect1ve comprehensrve commumty-based serv1ce 1rut1at1ves for chlldren
. and famhes, even in:a more deregulated pohcy envuonment Tt also 1dent1f1es pohcy,
. directions, partrcularly at the state level, that appear to. hold prormse for overcommg these - .
constraints. Through practrtroners views of operatronal barners and potent1al solutlons the’ ;
4.paper provrdes a greater understandmg of both the promise: and lmutatrons of strategres forf: i :
" lburldxng more comprehensrve and commumty-based support systems for chlldren and their - :
—farmhes : : STy R ‘

o 'Cheryl.D."Irlayes: . ':
 ‘Executive Director ..
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N mmooucnon
: Soc1al serv1ce professlonals poht1c1ans and other decrslon-makers -are’ mcreasmgly

o '_ _recogmzrng the d1s;uncture between the workmgs of the prevalhng service, dehvery system,. o
and- well-estabhshed insights into the needs of chrldren and famrhes " The problem is - :
stralghtforward Individual and social problems are complex and interconnected, while the

" delivery of children’ 's'and family serv1ces is all too often rigid, narrow and uncoordmated o '

_However, efforts are being made to align pract1ce with theory There has beén _increasing
':advocacy in recent years' for comprehens1ve commumty-based support ‘'systems, - which
'mcorporate prevenhon-onented famlly-centered locally controlled - services. Numerous _
"-comrmsslons government agencles and academics: have produced reports that endorse the

. -development of mtegrated service dehvery systems ~Congress has. passed at least 12 laws"

 since 1991 that encourage the development of more- comprehenswe serv1ces for ch1ldren

o lncludmg many Clinton Admuustrahon 1mt1at1ves, such as Goals 2000 and the School-to-' " .

- Work Opportumt1es Act which' contam mcentlves for cross-agency collaborahon e ‘
" . Despite this extenswe rhetoncal and legrslat1ve support for’ comprehenswe 1mt1at1ves,
4 relat1vely little is. known about the specific obstacles that such efforts can'be expected fo face

.in attemptmg to' do business” d1fferently Most exrstmg commentanes on the subject focus -

primarily on- -the current legal and. structural barners in categoncally based ﬁnancmg and’
service systems. These are Cited as a primary roadblock to developmg successful

_ comprehenswe community-based support systems for ch1ldren and’ famrlles For example,

: -.'Dryfoos notes that, while it is techrucally poss1ble to p1ece together categoncal funds in-order

to fmance comprehenswe initiatives; this requires enormous managenal savvy, which'many

- program admnustrators lack Others observe how current categoncal laws and structures _

o Farrow & Bruner, 1993,

o . See, for example, the Natronal Comnusslon on Chxldren, 1991 Wynn et al 1994 Kagan et -

o al 1995; and National Consensus Burldmg Conference on School-lmked Integrated Serv1ce '
-_Systems, 1994. . .
. .7 See, for. example, PL 103-252, Human Serv1ces Amendments of 1994 (Sec 201), PL 103- 322 T
- the Violent Crime Control and Law Enforcement Act of 1994 (Sec "40272); PL 103-382, the .-
" Improving America’s Schools Act of 1994 (Sec. 1115); PL 103-66, the Omnibus Budget. g
Reconciliation Act of 1993 (Sec. 2007); PL 103-160, the National Defense Reauthonzatlon Act

o _ for Fiscal Year 1994 (Sec. 1339); PL 102-367, the Job Trammg Reform Amendments of 1992

- (Sec. 492); PL 102-375, the Older Americans Act Amendments of 1992 (Sec. 703); PL 102484,
the National Defense Reauthorization Act for Fiscal Year 1993 (Sec. 195E), PL 102-569, the .
‘Rehabilitation Act Amendments of 1992 (Sec 302); PL 102-586, the.amendments to the ' .
‘Juvenile Justice and Delinquency Act of 1974 (Sec. 361); PL 102-590, the Homeless Veterans
.. Comprehensive Services Program Act of 1992; and PL 102-236 the Abandoned Infants . -
- Assrstance Act Amendments of 1991 (Sec. 3). _
~* See, for example, Feister, 1994; Gardner, 1994; us. Department of Educatron & Amencan ‘
.'Educahonal Research Assocratron, 1995; and Slpe etal, 1994 .
Dryfoos, 1994 v



limit accountabrhty, mhrbxt cross-sector collaboratron and retard ﬂexxble and mnovatrve
local pract1ces ' . P o
-To be sure; whrle there are some' mherent advantages to categoncal laws and structures
in targetmg aid to those in need and developing technical expertise in complicated policy
~domains," such systems also make more seamless and comprehensive service delivery
arrangements much more difficult to orchestrate. However, focusing solely on legal and
‘ structural xmpedxments to reform provides only limited gurdance in determmmg other, types
of barners to reform and how they might be overcome. : ' _
An ‘examination of these other barriers is partrcularly cntrcal at tlus fime. A changmg :

" federal role strongly suggests a new era of more flexible financing mechamsms Thrs should =~
'make it considerably easier for state and local pohcymakers and program officials to lift laws,

‘regulations, and mandated eligibility and service requirements that have mhrbrted more
comprehensrve approa_ches But will the elimination or easing of such legal and' structural ’
'ob'stacles be enough to usher in a new era of widespread and effective comprehenswe‘» |
commumty-based service offenngs for chﬂdren and families? If not, what other barriers to

" . success must be addressed" And what role, beyond decategonzmg fragmented fundmg

streams, can pohcy play in overcoming any of these obstacles" " )
. . Thegoal of this paper is to get "beyond decategonzatron m order to understand more
fully the conditions that are likely, even in a moré deregulated envuonment to inhibit the

o development of effective comprehensive commumty-based service initiatives for chﬂdren a

and families.” We will’ also. 1dent1fy policy d1rectlons, partrcularly at the state_level, that
N appear to hold  promise for overcoming these constraints. In conductmg this analysis, werely |

- .. greatly on the voices ‘and insights " of current comprehensrve ~program administrators.

Through talent and perseverance, these mdrvrduals and their organizations have been able to

o overcome many hurdles to reform. But, .as we will show they are also well aware of the

: ‘_'_consrderable obstacles that must still be overcome. - By offenng practrtroners views of

operatronal bamers and potent1a1 solutrons, ttus paper will prov1de a greater understandmg . .

- -of both the proxmse and limitations of. legal and - structural reforms in burldmg more

s : comprehensrve and- commumty-based support systems for chﬂdren and the1r farmhes

»

BACKGROUND TO THE STUDY

R Comprehensive, commuruty-based support systems for chrldren and families represent a

._fundamentally different approach to. pubhc service dehvery They drffer from traditional .
servicing arrangements in four s1grufrcant ways: oo

- ® . They incorporate more ‘integrated and ﬂextble service deszgns azmed at supportmg the needs of o

chzldren within the context of their famtltes and commumttes .
Most current children’s service programs are administered. by, a smgle agency, whrch
targets the use of funds for narrow, clearly delineated purposés (e.g., hiring substance

g Cardner, 1v994. ,
. . " USDE and AERA, 1995., . l
. ** Gardner, 1994. '
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‘abuse professlonals) and places deta11ed restnctlons on how _Tesources may and may

niot-be used By contrast, comprehenswe approaches blend resources and coordinate -
serv1ces and supports across profess1onal domains (such as health social welfare, =

educatlon and nelghborhood development -agencies) as well as public, private, and
non-prof1t mstltutlons Further, the programs themselves frequently do not focus solely'
- - on the child, but also include supports to his or her fam11y and commumty
.o They placea greater. emphaszs on preventzon—ortented services and supports :

. In traditional children’s service ‘programs, most resources are made available for
treating a problem after it occurs (such as teenage pregnancy) ‘A major ob]ectwe of
-comprehensive designs is to prevent problemat1c outcomes in the first place.. s

. They assign -a greater role to local commumtzes in program des:gn, lmplementatwn and

' governance.

Most pohcy decisions in tradrtlonal chxldren s and family programs are made by pubhc . ‘

.~ agencies. - In comprehensrve initiatives,” however, - ‘community ‘members exercise
T substantial - decision-making authonty in. defmmg thh-pnonty needs and marshahng
~ the resources- ‘and program strategres for meetmg them. .
e ' The focus of their accountablllty systems is on achlevmg zmportant outcomes for chlldren and '
" families. - : S o
Instead of the tradxtlonal accountabxhty system focus: on measunng resource 1nputs
" - (eg. how many teacher- workshops d1d the school ‘system offer on classroom

. disruption), comprehensive initiatives attempt to measure and monitor performance in. - ’

relation to- ach.levmg broad children’s, family, and community goals (e. g lowermg the
rate of. v1olent mc1dents in and around nelghborhood schools)

. Recently, The Fmance Pro]ect conducted a thorough rev1ew of 50 comprehenswe
‘ commumty-based service initiatives currently. operatmg in the Umted States Twenty of
. these, representing a range of charactenstlcs (e.g., location of the uutlatlve populatlon served
. types of services provrded) were selected for addxtlonal study. . The ob]ectlve was to learn
more about the percewed bamers in successfully 1mplement1ng comprehenswe children’s
and fam11y services, as well as strategies for overcoming them. Administrators for 18 of the
20 uut1at1ves were interviewed for approximately one hour each." _ o
The next section of the paper attempts to ‘document and further ﬂlununate the nature of

the barriers identified in the 18 interviews. This is followed by drscusslons on mphcahons of -
these hndmgs for pohcy reform. '

* Orland, Danegger & Foley, 1995
~ " Hayes, Lipoff & Danegger, 1995.
" One admuustrator was unable to find tlme for an mtervrew and another was unreachable

THE FINANCE PROJECT
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VBARRIERS TO CREATING COMPREHENSlVE COMMUNITY BASED

SUPPORT SYSTEMS - :

Not surprrsmgly, comprehensxve initiative admm1strators were able to 1dent1fy several
barriers to stable and effective programming.”. Some of these were strongly associated with
the laws regulahons, and requirements of current children’s and. family servxce dehvery
* systems. Many others, however went well beyond these structural impediments to reform

Structural/Legal Barriers . )

© Since each of the projects selected for study was currently prov1d1ng services to chlldren and
: ‘famlhes, it is not surpnsmg that few. interviewees claimed that their efforts were inhibited by
- the mult1ple rules and regulations of the current categoncal system. - Many did acknowledge
however, that they needed to educate themselves regardmg the nature of these rules and
‘ requlrements in order to ”nav1gate the system successfully ‘As one adrmmstrator noted '

Once we knew what needed to be done and how to do 1t we had to Iearn how to-
play. the game, and-had to learn how to be responszble for comphance, but that was..
]ust applyzng [what we Ieamed ] - S :

Conﬁdenhahty requrrements represent a potent1al barrier that at least for tlus group,
turned’ out to be less formrdable than is often supposed Access to needed data across '
agencres was negot1ated fa1rly easrly by most of the initiatives. In ‘many cases, it was- just a-

_'matter of- fmdmg out what the laws govemmg conﬁdenhahty actually said, educating the
i partner agencies, and developmg data-shanng agreements. that did not jeopardize chent
' pnvacy Confidentiality. requrrements did, however,. sometimes. prov1de 4 convement
' vratlonale for. the ‘behavior of agency ofﬁcxals not W1sh1ng to share data ‘with others as is
;ﬂlustrated in this mtervxewee comment :

' If you don’ t trust what they re [partner agenczes] gozng to do with the data, you re T
not going to give it to them. We cut through all that nonsense by having: accurate )
information about the laws that govern conﬁdentuzlzty This was not readily

‘available, though. We had to search for it. When we started hitting that wall, we
. researched. Was this practice or was this law? And often it was ]ust practice. Then
o the legal barrier couldn t be used anymore i .

Somewhat more d1ff1cult to overcome were categoncal program requrrements that
made it difficult to draw down funds for planmng, admrmstrahon, and prevenhon act1v1t1es

We tried to ﬁnd a way to decategonze a small amount [from federal program
sources] for evaluation and program plannlng We wanted to pool federal funds
with a matching amount of state funds and effectively decategorize the ~ . ‘
adm:ntstratwe costs. We have not been wholly successful It turns out that 1t s

" ]t should be noted that. many of the barners reported in this study have also been 1dent1fxed
. in investigations of service collaboration within a single service delivery domain.. ‘See, for .
example, Newachek et al., (1995) for an examination of barriers to collaborahon and service :

. _ -mtegrahon in the health care fxeld

. THEFINANCEPROJECT - -~ = o )



1llegal to use federal money for preventzon or cross-agency plannmg’ As it exists

- today, the federal programs are designed in a way where the dollars meet the .
-eligibility requirements for.a particular populatzon This makes it very dyﬁcult to
'support cross-program plannmg "

Several admrmstrators also frequently alluded to the structural drffrculty in transfernng .
funds for supphes and other necessmes to therr program srtes

- There was no central pot of money that could be sent [to the szte] Although there
were administrative and overhead dollars attached to each staff member we sent
there, there was no way we could break it out of the overall budgets of the agencies'.
.. [The site] did not have control over its budget. When the director needed to get
- an approval for something, he had to go through a bunch of different processes, and
. several different contact people. He had to know which agency was responszble for
: everythmg from the copy machine to-the toilet paper’ ‘
_ ‘Even in- the face of these legal/ structural drffrcultles, resourceful adn'umstrators were
 often able to craft creative ‘solutions to, enhance service flexibility. One popular techmque
was for the initiative to enter into a partnership with a non-govemmental agency Funds
© from these sources could frequently be used more ﬂexrbly, for example, for prevention:or
professronal development or to supply services- to partrcrpants who were not _eligible to .
- receive assistance through other categorical funding streams. One school-based. initiative
. ._found that the contrast between spendrng public versus pnvate dollars was clearly vrsrble to

the1r service provrders 0

I have been surprised at how complicated it is to spend government education .

dollars. There is very little flexibility:- procedures are complex and very slow. Ina

way, though this was a plus, because when we were spending private dollars, our ..
_ process was so fast that teachers were just thrilled. The contrast was a plus.

"+ " In summary, while interviewees did cite several legal/ structural barriers to. operating

their comprehensive initiatives, they- frequently also reported bemg able to overcome these .
-obstacles by learning. the legal and procedural requirements thoroughly, - and working

_ creatlvely with multiple funding sources This allowed them to pursue strategies that were
both legally’ compliant and consistént with their comprehensrve program objectives. -

- Of course, our interview sample consists of those in programs whose very successes in
launchmg and sustaining comprehensive service ‘strategies reflect an ability to overcome
‘many legal and procedural obstacles in their path. ' That our. ‘interviewees did not
acknowledge these as srgmflcant barriers is, therefore, not surprising. What is more -
interesting is their sense of the obstacles remaining even after- legal and structural
impediments to reform are addressed ;

. THEFINANCEPROJECT 6 -




Other Bamers

Interviewees consxstently reported three types of non-legal/ structural barners that they .

considered critical obstacles ' to sustammg effect1ve cornprehenswe service” systems for
chxldren and famlhes in their communities: : ' :

e inadequate knowledge and comrmtment to’ collaboratxon among admrrustrators and
S. staff, S Lo -
"o thelackofa sustamable base of pohtlcal support, and

o . the absence. of quality management and evaluation data systems. . :

.. These three barriers- are all interrelated. Together, they paint a 'vivid p1cture of the,.

challenges that will remain - for cornprehensrve servrce dehvery, even under -a more
. deregulated serv1ce dehvery system '

Inadequate Knowledge and Commttment to Collaboratzon , ,
+Nearly "all of “the ‘interviewees stressed the d1ff1culty in. developmg and mamtammg -
_ relatxonshxps w1th other ‘collaborating agencies. In some cases, lead agency’ off1c1als had
trouble ]ust gettmg the1r counterparts in other agencles to consrder ]omt actxvmes As one
& adrmmstrator noted : ' : ‘ '

It seems natural..:to want to make sure we ‘re not overlappmg [services], to form :
- partnerships...and find much more efficient ways to do things: [However], it was.
difficult to get people thinking this way. You always have people concerned with
.- turf. [They are] reluctant to do certain cooperative thmgs You have to work to
. prove that you are not trymg to take over. :

.Even when agenc1es agreed to. work together, admuustrators reported that developmg_ _
'and rnamtammg workmg relationships. requ1red nearly constant effort, in part because there -

was néither a clear model of collaborative service provxslon nor prior, experiences or useful .
'documentary resources frorn wluch they could draw "One mtervnewee charactenzed the- .

"'-“‘dlfﬁcultythlsway S

There was no relatlonshlp with trust, or a comnion, vision, so that had to be butlt It
really was just understanding what collaboratton was. We were on the ﬁrst

- movement of collaborative services, [so] there was no culture of collaboratton,

B 'nothmg that is true to the workmg deﬁmtton of collaboratton '

As a result many uutxatxves have contmuously struggled to defme what collaboratxon‘. Z
- means operatxonally What does it mean, for example, that the social worker and probation’
officer now share an office .in a local school? ‘How do agency toles, respon51bilities, and .

interactions change" Crafting a vision for collaboratxon and understandmg how that vision'is ©

put 1nto operation on a day-to-day level 1s a s1gmf1cant and continuous challenge to
;cornprehenswe initiative administrators. , _ : ‘ o
' Not only did admrmstrators find it dxfﬁcult to. understand what collaborat1ve efforts !

‘meant in terms of their agencles operatxons they . also struggled to make it happen..
- Implementation was a challenge because, even if agency leaders understood and shared the

mrmANcseRomcr S ].ll
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o '_ same’ goals the v1sron was not always conveyed thoroughly w1thm and across part1c1patmg
. R ) orgamzatlons Many mtervrewees expressed frustration about the d1ff1culty in translating ° _'
S -7 their vrsron of collaborat1ve services to the “rank and file,” éven in their home agencies. ‘I‘l\ey .
spoke as if they were strugghng constantly agamst the1r staffs’ and other - agencies’
] predllectlons toward the status quo An admlmstrator of a mult1-srte, school-based initiative
S suggested that there were. some tnal sites wh1ch sunply did not understand that the goal of -
the program was not to co-locate separate services doing busmess as’ usual but to transform_ Al
the way that services were dehvered In those sites, the comprehensrve initiative is_treated - o _
’ hke an add-on program and, the administrator dlsappomtedly noted, “after the’ grant money: .. -
B is up, the soc1a1 worker w1]l leave the school and go back to the county off1ce Another e

- mtervrewee sa1d v

[Gettmg] staﬁ to thmk broadly with the1r whole commumty even the whole state, .
. inmind is hard...because they are used to workmg for thezr cause, [the 1ssue]
o they thmkzs most 1mportant LT e

o

-services stems, at least in part from a lack of training on how to mteract constructlvely with
‘other agencies and dlsclphnes As Farrow and Joe note, even when structural/ legal bamers.'_ 2L
e 'have been reduced or removed, both pre-serv1ce training and agency orgamzatlon remforce '
, separate and ‘narrow, rather than comprehensrve solutions to social problems Several J '
admuustrators echoed the words of one mtervrewee, who commented 5. oL '

Categorzcal programs get people entrenched in thelr own space They always dld
R thzs way,” 50 it shard to thmk about thmgs inanewway. - . CL

: Another remarked that the staff was so used to tradmonal ways of domg thmgs that
. they usually didn” t see any need for new tra1mng or skill acqmsmon T N
~“'. 'Some mtervrewees did pomt to strategles designed to_foster more collaboratlon and
: ' cooperatlon ‘One interviewee reported glvmg :small dlscretlonary grants ($5 000 or less).to "
©  participating orgamzatlons in. order to ease some of the turf-i issues and lessen the perceived. N
“burden of addmonal work assocrated w1th being a part of the initiative. -Another -
admrrustrator of a school-based program actlvely recruited program detractors to get »
o mvolved in the 1mt1at1ve in order to give them a stake inits success: : - .

-

Farrow and ]oe, 1992. - :
Many of the initiatives in our sample were sharmg staff and in some cases, space and other L
- .overhead, but almost none of our interviewees were involved in efforts that redirected . )
. monetary resources from one agency to another While obstacles to- collaboratlon occurred -
- ~whether or not non-monetary resources were bemg redistribted across “collaborating” "
- agencies, itis logical to expect that even greater resistance to collaborahon w111 develop 1f
: lmtlatlves begm to redlrect monetary Tesources. ‘ - -
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: The music teacher mrght not like [ the tdea oﬂ havmg lots of people in hzs room after
* houts, messing up the place. So you make him the leader of the after-school music -
. program, or you have him be on the committee that selects the after-school music
teacher. In that way you. create a team, and three times as many people can use -
those [ mustcaI] instruments every day <o -

The apparent posrtrve 1mpacts of efforts hke these suggest ‘that, although they are L
:certamly significant, the barrrers to fostermg construchve mter-agency partnersh1ps for.. s
- ,dehvenng comprehensrve servrces to chxldren and famrhes are not mtractable ’

The Lack of Sustamed External Pol:ttcal Support l

3 S In. addition to the challenges mherent in developrng both intra- and mter-agency support for
; ._V.‘therr 1mt1at1ves, rntervrewees also" frequently reported drfﬁcultres in marntammg ‘external - -
: pohtlcal support for therr comprehensrve -efforts. Such backmg was v1ewed as an 1mportant .

element in securmg contrnued cooperahon from agency ; adm1mstrators and front-lme serV1ce

e prov1ders, as well as ensunng a stable and rehable flow: of funds e AT ,
_ . Political 1mped1ments to 1mplement1ng comprehensrve servrce reform were rarely B
. menhoned by mtervrewees as. berng a concern dunng the early stages of an initiative. Indeed .
mtervrewees often remarked that sponsorstup by a pohtrcally mﬂuenhal ”champron ora - o
"cadre of key pohtrcal supporters was a key factor in enablmg them to launch therr efforts. - % '
~.- These rnd1v1duals came from both government (e.g., an important ‘state legislator) and the .'

pnvate / non-proﬁt sector (e g., a major corporate leader or foundahon execuhve) However

~many mterwewees complamed that their most powerful ongmal pohhcal supporters wereno .- -

‘ ::-" longer n posmons to assist them -As one admrmstrator noted ”Before the. Chau'man of the e

t

e anecdote from one mterV1ewee

o [state s] House Ways and Means Comrruttee was the brggest advocate of our program, but?' ‘
' --thenhelosthrsofﬁce T AR , ‘ R
S When a comprehensrve 1mt1at1ve s pohhcal sponsors lose power, _the 1mt1at1ve becomes e
S rncreasrngly vulnerable to budget cuts or outnght elimination. Recogmzmg tlus a number of ' - '-
. ‘.mterV1ewees crted strategres desrgned ‘to . thinimize the 1mpacts of an unstable political -
B fenvrronment One: adnumstrator tackled the vrcrssrtudes of an: annual fundmg cycle by o
' '-"obtarmng legrslahon recogmzmg l"us collaborahve as a’ pubhc authorxty rather than a
: . tradmonal non-proﬁt orgaruzahon The authonty unhke a non-proﬁt was able to have more: .
, '__,stable, multr-year funding. - Another made a conscrous decision to- have the chair. of ‘the ‘;.
'_collaborahve be from the prxvate sector and to have CEOs (as opposed to lower-echelon"'.-"
- :"staff) prov1de active pro)ect leadersh1p A third- devoted iconsiderable- ongorng energy to,-. o
ensuring support among senior executive ofﬁcrals rnvolved in the collaboratron e

Pohhcal strategres such as these | may be qulte sufﬁcrent as long as the comprehensrve o

5 uuhahve operates -at the margms -of service dehvery systems “This is because margmal - .b - 5
__:"-programs do not senously challenge the status quo.. Therr small scale generally protects them: . - .- - -
~from ”tugh stakes pohtrcal turf battles over resource control as 1llustrated in the followmg

L
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’«We wanted to use our money dtﬁ‘erently [for preventlon-onented services], but the
state and federal money would not fund prevention and early intervention -
. work...We had to find out, if you redeploy staff and have them do different things,
_ does the money stop coming doun? And the answer quite often was yes. But then,
- - the project was small enough, these large agenc:es could just eat it[ the Ioss in
revenue). '

‘Most mtervrewees recogmzed that thls context changes drastxcally as comprehenswe =
initiatives attempt to grow from demioristration pro;ects to standard modes of local ! service
dehvery To expand and institutionalize these efforts reqmres the restructurmg of power -
relationships and reallocatlon of ‘resource authonty among major actors in the service
| dehvery system. Thrs is why mtervrewees cited pro]ect expansion and xnstrtutronahzatron as
‘conshtutmg their b1ggest challenge ' ' ‘

- The Absence of Qualzty Management and Evaluatwn Data Systems
. Many of the interviewees recogmzed that the- development of quahty data and’ evaluahon
».systems for comprehenswe initiatives was critical both to bmld adrrumstrahve and staff
support - for .collaboration and 'to generate the needed pohtlcal backing for. program S
continuation, expansion, and institutionalization. InterV1ewees beheved that achrevmg the_'
. fgoals of mteragency collaboration and cooperation’ was strongly mhlblted by the. fact- that
. planning, budgeting, management ‘and accountablhty systems were almost always agency-
_ yspecrfrc One admrmstrator wondered :

o How do.you deal with audlt tralls when you blend money7 If you stlll have .

* separate systems following them, then that is not blended funding. [The categorical
requirements] require a whole new subsystem to track those dollars. With two
systems running at the same time, how do you get flexibility? And if you do get

* flexibility to use existing resources dlﬁerently, is that such a benefit to them that

~ " the upfront costs. [for data management] don t matter over t1me7 '

C Itis difficult to imagine admim'strators and frontline employees making. major and.-
sustained investments in collaboration when their bas1c data and reportmg structures are
~ incompatible with such behav1ors ' : S :
_ Nearly all program admrmstrators also expressed a compelhng need to document »
: pos1t1ve ‘outcomes from their initiatives.~ They ' believed that the pohhcal climate was
becoming mcreasmgly hostile to public spendmg, especrally m the social services: arena, and
that the only way to compete effectively for scarce résources in this environment was to show
that the benefits of these investments outwelghed their costs: - '

The bottom line is that if we do.not produce, we will not rnaintaln support....Our -
' strategy is to develop a system of outcome indicators and benchmarks S0 we can -
: show that we have achieved [ our] goals

" Many were pohhcally attuned to the 1mportance of conductmg assessments that -
'demonstrate cost-effectweness Asonenoted: :
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" If we can show that more kids are graduating from high schools and going on- to
college, that is pretty posltzve If they can see that, they can see where the. program - . .
pays for itself. : _

Tlus near-universal percephon of the need for xmproved information and outcome
evaluahon systems was often combined ‘with frustratron over the mabxhty to meet current .
' and ant1c1pated future demands One mtervxewee was partlcularly eloquent on the topic:

The main problem is that as the program has increased its fundmg, there have been
more requests for documentation of results.We have had to put a'lot of time into.
proving there are positive results connected with what we do.... We have tried to
. developa client tracking data system, but for evaluation, we have 0. comparzson
o group So we have no zmmedzate data to present to the Iegrslature

The lack of capaclty to acqmre useful data and conduct sound outcome evaluahons of. ~

'comprehenswe mxt1at1ves has- been well documented by several authors” and is remforced by e

‘ the ﬁndmgs in this study.. While most program administrators. felt strongly that showmg

posmve outcomes is essential to the long-term survival of thexr efforts, they also.reported " -

lacking the resources ‘and techmcal expertlse to conduct ngorous evaluatlons and create new o
management mformahon systems At best, they were at the earliest stages of system design - -

and, despite frequently ambltlous ob]ect1ves (one site, for example, was planmng to build a
v commumty-w1de database across agencles) acutely aware of the monumental challenges- .
g lymg ahead of them ' : '

IMPLICATIONS FOR PUBLIC POLICY

In sum, our study 1dent1f1ed four ma]or types of bamers . - : A

LB .Structural/legal barriers are those endemic to the formal service dehvery system as .
’ reﬂected in legal constramts, regulahons procedural reqmrements etc. C

o ""-Staﬁ‘ knowledge and commltment to collaboratzon barriers refer to. a lack" of techmcal

'-expertlse and/or the ng1d1ty of attitudes among adnumstrators and service prov1ders, -
that limit the abxhty of initiatives to work collaboratlvely o : -
- - Political support barriers relate to the challenge of estabhshmg and mamtammg extemal
_support for an 1mt1at1ve among poht1cal and pohcy off1c1als key conshtuency groups, -

" -and the broader general public. -
e VManagement information .and evaluation data system barriers concem the . d1ff1cult1es :

involved in ‘constructing new- cross-agency data. networks and - outcomes-based _
assessment systems necessary for effective plannmg, budgetmg, management and . -

' evaluahon of comprehenswe serwcmg arrangements o

* See Hayes Llpoff & Danegger 1995 Connell etal, 1995; Young, Gardner & Coley, 1994; -
Hollister & Hill, 1995; and Levin, 1994. = - S
% Of course, these categories are not mutually exclusive, because the barners often overlap :
- or relate to one another in a significant way. Placing the identified barriers into this o
framework should therefore be thought of as a useful heuristic for better understanding the
different types of impediments administrators perce1ve as 1mportant to address in order to. |
: dehver quality comprehenswe services. . , :
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' Table 1 hsts the barr1ers by type. At least from the perspectlve of the admuustrators of these
18 1rut1at1ves challenges to creat1ng successful comprehensrve chrldren s and family support
_ systems .80 well beyond overcormng unsupportive laws and regulations. In fact, as reported .
A earlier, these sites frequently dev1sed successful strategies to. surmount legal and structural
hurdles, such as agency-specific confxdentxahty requirements, and restrlctlons on using funds
" for plannmg and _prevention. ' But these sites would often find themselves facing other
* obstacles that were at least equally tellmg the dlSpOSlthI\S knowledge and skills of
- administrators and staff; an unstable external pohtlcal environment; and the lack of an

' adequate mformatxon base.

- What, then, do these fmdmgs suggest regard1ng a constructlve duechon for "public

- _pohcy in strmulatrng more comprehensxve commumty-based service and support strateg1es7
) It is unpossrble to address this question thhout first understandmg the -evolving public -
e pohcy landscape and what it is likely to mean for the comprehensrve servxces .movement.
_ - The 104th Congress has made ‘an unprecedented attempt to devolve federal governance and‘
= fmancxal responsxbrhtres for' children’s and famrly services to the states. At this writing, a

number of legislative proposals. are pending.to replace much of the current system of

federally defined. categoncal grants and. mdxvxdual entrtlements with a series of state- -
' adnumstered block grants in areas such as welfare, child welfare, child care, food and
nutrition, and education and job tra1mng There i 1s alsoan emerging b1parhsan consensus to * -
-reduce the size of the federal government's commitment to fmance services and supports for . -
low-income children and fanuhes -as a component of an overall strategy for achlevxng a -
balanced budget. . : .
A - While the exact leglslatrve outcomes from each of . these trends are st111 bexng o
. .‘ deterrmned two results are reasonably certain: 1) states will inherit greater responsrblhty for
- _desxgmng, adnumstenng, and fundmg services and supports for children and families, and 2) _' -
p states ‘will be’ given’ fewer federal resources to pay for them From thé perspective of -
| . "'unplementmg successful comprehensrve service and support systems for -children and

l

- Earlier in thlS paper we observed that many adrmmstrators reported bemg able to

'overcome what at first glance appeared to be sxgmﬁcant legal and structural obstacles to

effect1ve comprehensxve service provision.’ However, it was also apparent from the -
" interviews how much effort was involved in this process, and how these officials’ own high ..
 levels of comrmtment and capacity were critical to their achievements. It is clear that in order

. for comprehensxve service initiatives to expand beyond the purv1ew of managerially gifted

. and talented administrators (and thus become a more prevalent mode of operatlon) more

: streamlmed and flexible rules and regulatory | frameworks will be requrred ’ :

States will undoubtedly have greater opportumtles to desrgn these types of systems in
the emerging era of reduced federal authority. But it cannot be assumed that the states will

' necessanly do so. Kansas state budget director Gloria Txmmer, points out that. many current -
legal and structural requrrements for service delivery come from the state, not the federal

. THE FINANCE PROJECT

16

. families, these trends work' in opposite d1rect10ns, creat1ng both umque opportumtles and _ -
" 'challenges in the months and years ahead. : '
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" Table. 1. Major Barriers Identified in Administrator. Inteiviews

c .. Learmng the nature of categoncal rules and reqmrements
, SRR .‘ " Learning the rules goverrung confldennahty :
' ' Usmg federal funds for planrung, admuustranon, and prevennon .

o Staff Knowledge and Commitinent to Collaboratxon Lo :
. Developmg and maintaining mteragency relahonsh1ps (turf trust 1ssues) o
e “Understanding what collaboration means in practice '
L e Conveying the collaborative vision. throughout and across orgamzatlons }
C e ‘Staff thmkmg narrowly and trad1t10nally, not seemg the need for new skﬂls'

h “Pohtlcal Support
a " Losing political ”champlons - :
: e Resource mstablhty/ annual funding cycles ’_
- . anted backmg for pro)ect expansion and mshtuhonahzatlon ..,‘

| . Management Informatxon and Evaluatlon Data Systems _
. e Inadequate and uncoordmated data collecnon/ data orgamzmg mecharusms
e Inabmty to document posxt1ve outcomes ‘ ‘ ’
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Y government Functlonally fragmented categoncal state mfrastructures will continue to exrst )
N ‘ (at least for a time), 1rrespect1ve of new federal policies. States can be expected to resist major

' .restructurmg of exrstmg service dehvery mechanisms.” An equally significant | barrier is that

" many, if not most, state pohcymakmg officials are no more ‘inclined than their -federal

counterparts to give up slgmﬁcant pohtlcal and pohcy author1ty to, local governments’ and

- 'communities.

In the event that states do deslgn more streamlined. and ﬂexxble regulatory frameworks

- that make it eas1er for locaht1es to create and 1mplement comprehensxve approaches for .
- -serving children and families, upcommg fiscal constramts can be expected to mhrblt the large-
-scale unplementatlon of ‘such . designs. A transmon to.comprehensive "service dehvery" |

systems will, in all likelihood, requ1re increased, not decreased spendmg levels, at least at the .

' outset™  But reductlons m future federal fundmg, especially - ‘when combined with -
. .demographic and economic trends,” are likely to stram state and local capacxty to.support - -
' ;ex1st1ng spendrng levels, let alone fundmg mcreases -

" Fiscal constramts can be expected to- hamper efforts to move from fragmented to,,

: _> comprehensxve service arrangements in at least- two ~ways. ~First, they will make it, more

difficult for states and’ ‘localities to move from crisis intervention- to preventron-onented

e . .act1v1t1es Inanera of scarcer resources to.address social service needs, there will be mcreased
_pressure to support urgent, frontline -services (such as child protect1ve ‘'services - and
‘emergency health care), crowdmg out monies: for more long-term mvestments in preventlon ‘

. and healthy child development. Second, it will be harder to obtain the funds for badly
- needed investments in building administrative capacity (at all’ levels) to support some of the
. critical infrastructure development needs identified . in- the site mtervxews—such as the
--training and onentatron of admrmstrators and staff and the development of quahty:
‘mariagement mformatlon and évaluation systems : -

) '_CONCI.USlONS AN AGENDA FOR STATE REFORM
The' foregomg drscusslons should make it - abundantly clear that at most federal

decategonzatlon efforts constitute a necessary but far froma sufflclent condition to usher in a .

new era of more comprehensive children’s and family service and support systems: It also S
suggests that such restructurings’ are, and will continue to be in“the foreseeable future,' v
extremely dxffrcult to implement in practice. But states .are not impotent in this process.:

Feasible and appropnate policy.actions can reasonably be expected to sustam the current’

"{momentum for comprehensxve service systems in the short run: and to ‘facilitate "their.
. _expansion in the longer term. Based mainly on the analysis of information prov1ded in'our 18.
sites, we offer six specific suggestlons on directions for state policy reform: -

" Public statement at media briefing sp‘omomd by The Finance Proje'ct Septenther 29,1995, -
. See'the Conservation Company & the Juvenile Law Ceriter, 1994; and Bruner, 1994.

» * See Orland & Cohen, 1995; and Wallace, 1995
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' "‘1. “Work to coordmate state agency program strateg1es and resource allocatlon policies. . o U

’ Developmg a more collaborative orgamzatronal approach at the state level i is an essentlal

' - first | ‘step in supportmg comprehensrve commumty-based services., With a few
ce .'noteworthy exceptrons there currently exists little state-level coordmatlon in service -
. | dehvery strategies or resource allocation pohcres among “children’s and fam11y service
‘agencies (e.g., education, heaith, ch11d protection, mental health juvenile justice). This
makes it exceedmgly difficult to orchestrate such’ uutlatlves locally. An increase in state

flexrblhty and pohcy ‘authority brings with it an unprecedented opportumty to .
'restructure state operatrons as well, because states will have less need to mirror ‘federal | .

o categoncal structures w1th therr own fragmented stovep1pes Tlus opportumty should" .
be seized. - ' : : CoL .
20 Move toward an accountab;lzty system based more heavzly on achzevmg deslred results for
o children arid farmhes through reducing: procedural regulatlon of service delwery L 4
R S " For comprehensrve service designs to be considered seriotsly as service dehvery optlons,l. o
’ . local accountablhty mechamsms must be reahgned accordmgly Thrs means eventually' .

ireplacmg many mput-based categorical and procedural regulatlons with accountablhty o

systems that focus on acluevrng broad outcomes or results. Holdmg service provrders' '
" miore accountable for performance outcomes that transcend tradltlonal agency_'"'
N -'boundanes will g1ve prov1ders the orgamzatlonal incentives necessary to collaborate in’
| desrgmng and rmplementmg comprehensrve service approaches. . But overcormng ‘the.
L political, techmcal and orgamzatronal drffrcultles inherent in developmg and employing .

A"appropnate outcome accountablhty indicators ~ will requrre significant sustained -

" investments. Therefore, the transition from process- .to outcome-based accountablhty'f‘ A
systems should be carefully planned and gradually sequenced over a number of years, in"

. order to. ensure that vulnerable populatrons are’ protected that the needed data and
S evaluatron systems are in place and that the staff work:ng under the new. system recerve_ N

L ‘the 1 necessary trammg , - : o
3. Invest in a cross-agency mformatlon mfrastructure T
e .Our informants. consrstently pomted out that effective and sustamable comprehensrve :

. servrce desrgns requrre responsrve management mformatlon systems "Yet most current.

systems wrth their agency-specrflc onentatrons, are'ill- eqmpped to serve. comprehensrve. o

- servrce mformatron needs. States could address this, problem by settmg asrde resources
- for the express purpose. of coordmatmg data collectron and _management systems across'
_ ;agencres While both techmcal ‘and fundmg constramts will make full-fledged .
B mformatron system redesrgn a challenging multi-year. endeavor, less - ambrtlous reforms - -
'- (such as' streamhmng processes for cross-agency data shanng) are feasible in the short

o run, and can be- expected to both encourage additional collaboratrons -and improve- the o

‘ effectlveness and long-term survival prospects of existing comprehensrve efforts.
4 Encourage more integrated pre-serozce trammg expenences for chzldren s and family service
" administrators and front-line promders . o : :
The administrator mterV1ews make clear that successful comprehensrve uutratrves need
: ’staff who are skrlled in collaboratlon ‘and have a broad knowledge of the social service
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. system and the multrple needs of children. Current pre-servrce professxonal development '
programs, largely based in hrgher—educatlon institutions, fail to equip workers with such

 knowledge and skrlls States can play a lead role’in. encouragmg the professxons to, - E

redefine what staff need to know as a prerequisite for employment And states can use .
. . the policy levers’ available to them—such as their role’in helpmg to set employee licensing
and accredrtatron standards——to ensure that pre-service programs- provide orientation
, and tralmng that i is consxstent with the role of this new type of social service professxonal

- 5. Provide monetary mcentwes for collaboration.

With their . mcreased resource ﬂexrblhty, states could provxde ‘some tangxble financial -

: mcentrves for. increased - -local collaboratron For- example, they could give funding .

pnonty to groups -that represent ‘a coalition of service provrders or award spec1al :

. planning grants earmarked for local collaboratrves _ By providing even relat1vely modest

rewards  for collaboratron states can help- local pohcymakers and adrmmstrators to -

" address some of the political, socral and psychologrcal barners to reform that were )
- described i in our administrator intérviews. : B : :
6. Help to’ ensure multt-year fundmg for. comprehensive tmtmtwes :
. There is no doubt t.hat resource mstabrhty, driven by an annual f\mdmg cycle makes
developmg collaborative relatronshlps among public’ agencres and other service prov1ders
~difficult. State pohc1es that help secure stable mult1-year funding for comprehensrve
- children’s” and family . 1rut1at1ves would not only - help to stabilize inter-agency

‘_relatlonslups, but also pemut the uuhahves to develop longer-term plans, which is an

o appropnate actrvxty for an mterventron desrgned to make a lastmg commumty 1mpact

- Together, these six reform d1rectrons pomt toward a new role for the states'in therr -

relatlonslups with - local govemments and communities. Interestmgly, it is one-that.is

consistent with much of the current rhetoric of state officials on a redefmed state/federal S

.V relatronslup—one in which' the federal govemment estabhshes broad pohcy direction and '
"systems of outcome accountabrhty, ensures ‘standards. of servxce equity, and provides'

_supportrve training and technical assistance, but does not nucro-manage state servxce' o

’ offenngs or monitor isolated resource inpiits. Ultrmately, overcommg the barriers to creatmg,
‘sustaining, _and expandmg comprehensrve commumty-based services and supports for

children and families will require that states do unto local governments as they would have the
' federal government do unto them.. -
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e - outhmng the nature and characteristics of flnancmg strategies and related structural and o

" THE FINANC'E_PROJECT -

' ,The Fmance Pro]ect isa nahonal 1mt1at1ve to 1mprove the effectlveness efﬁclency, and eqmty

of pubhc financing for educatlon and other children’s services. With leadershrp and support~

from aconsortium of private foundations, The Fmance Pro]ect was - established :as an - '
‘independent nonprofit orgamzatron located in Washmgton DC Over a three-year period

that began in ]anuary 1994, the project is undertaking an ambltlous array of pohcy research
and development actlv1t1es as well as pohcymaker forums and pubhc education activities. -
Specific. actxv1t1es are almed at: increasing knowledge and strengthemng the nahon S

o -capabrhty to 1mplement prormsmg strategies for generatmg pubhc resources and i 1mprovmg
. - public investments in children and thelr farmhes, mcludmg

L 0_'_ exammmg the ways in whrch govemments at all levels flnance pubhc educatlon and o

. other supports and services for children (age 0-18) and their families; © -

. ' 1dentxfymg and l'ughhghtmg structural and regulatory bamers that 1mpede the'-
. effect1veness of programs, mstrtutlons, and serv1ces, as'well as other pubhc investments, .
»amed ‘at creatmg and sustammg the condrtlons and opportumtres for Chlldren R

- successful growth and development; = '

adrmmstratwe arrangements that are 1mportant to-support- 1mprovements in educahon A
and other children’s services; '

R . 1dent1fy1ng prormsmg approaches for 1mplement1ng these fmancmg strategres -at the_

federal, state and local levels and assessing their costs, beneﬁts and feasibility;

o ' '-“l-ughhghtmg the necessary steps and cost requuements of convertmg to new fmancmg_ )

. strategres and .

‘e . ‘strengthening mtellectual techmcal and pohtlcal capabxhty to 1rut1ate ma]or long—term'."‘ S
" . _reform and restructurmg of. pubhc fmancmg systems as - well as mtenm steps to-

__-overcome ] mefﬁcrenmes and methes w1thm current systems i

A The Fmance Project is expected to extend the work of many other orgamzatlons and'_
blue-nbbon groups that have presented bold agendas for improving supports and services .

- for chrldren ‘and farmhes Ttis creatmg the vision for a more rational approach to generatmg‘ -
. and investing. pubhc resources in "education and- other chlldren s services. . It is also.~
C developmg policy options and tools to- act1vely foster posxtlve change through broad-based ‘

: *systemrc reform, as well as more mcremental steps toi unprove current fmancmg systems
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