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Over t h e  p a s t  decade S o c i a l  programs have a n n u a l l y  

c la imed an i n c r e a s i n g  p e r c e n t a g e  of t h e  t o t a l  F e d e r a l  budget .  

H e a l t h ,  e d u c a t i o n ,  manpower, and income s e c u r i t y  programs 

t o t a l l e d  abou t  $ 1 1 0  b i l i i ' d n  i n  f i s c a l  y e a r  1 9 7 3 ,  r e p r e s e n t i n g  

about  45  c e n t s  o f  eve ry  F e d e r a l  budget  d o l l a r .  For t h e  f i r s t  

9 *. -. *- t ime e v e r ,  t h e  budget  o f  t h e  Department o f  H e a l t h ,  Educa t ion ,  

and Welfare  was l a r g e r  i n  a b s o l u t e  d o l l a r s  t h a n  t h a t  o f  t h e  
- 

Department of  Defense.  Comparing t h e  $ 1 1 0  b i l l i o n  budgeted  3 

i n  f i s c a l  y e a r  1 9 7 3  w i t h  t h e  $ 6 6  b i l l i o n  s p e n t  i n  f i s c a l  

y e a r  1 9 6 9 ,  t h e  F e d e r a l  Government's i n c r e a s e d  emphasis on 

s o c i a l  programs can b e  e a s i l y  s e e n .  

.I> The Nat ion  i s  f a c e d  with many problems today  i n  t h e  
: 
- .  

- s o c i a l  b e t t e r m e n t  f i e l d  which s h o u l d  concern  e v e r y  c i t i z e n .  

% *  I 

-~ , ,  The F e d e r a l  Government i s  t r y i n g  t o  s o l v e  t h e s e  problems 

Y th rough programs a d m i n i s t e r e d  by a number o f  a g e n c i e s .  The 
'1 
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job  o f  c a r r y i n g  o u t  s o c i a l  p rog rams- -e f f ec t ive ly  and wi th  a 

minimum o f  waste c a l l s  f o r  t h e  f o r e s i g h t ,  - e f f o r t s ,  and s k i l l s  

o f  everyone i n t e r e s t e d  i n  t h e  success  o f  ou r  system o f -  . 

government. 

The General Accounting C)ffice a t t empt s  l o  a i d  i n  t h e  

s o l u t i o n  o f  n a t i o n a l  problems through i t s  e v a l u a t i o n  o f  

Federa l  ope ra t ions .  These encompass t h e  p lanning ,  implemen- 
- _ -  

t a t i o n ,  and r e s u l t s  of agency programs. G A O r s  r e p o r t s  p ro -  

v ide  informat ion  t o  t h e  Con-gress f o r  decision-making and 

g ive  t h e  P r e s i d e n t  and a l l  l e v e l s  o f  management i n  t h e  

execu t ive  branch impor tan t  feedback on program e f f e c t i v e n e s s  

and e f f i c i e n c y .  . . t .  

Assess ing  t h e  e f f e c t i v e n e s s  of  a Federa l  program i s  by 

no means a c l e a r - c u t  t a s k ,  p a r t i c u l a r l y  i n  t h e  a r e a s  of  

s o c i a l  a c t i o n .  With r i s i n g  Federa l  c o s t s  coming under i n -  

c r e a s i n g  s c r u t i n y ,  t h e  need f o r  dependable Frogram e v a l u a t i o n  

i s  g r e a t e r  than  eve r .  

A d e f i n i t i o n  of program e v a l u a t i o n  g e n e r a l l y  agreed  

upon asks t h i s  ques t ion :  "Is t h e  program achieviRg t h e  ob-  

j e c t i v e s  s o u g h t  by Congress and t h e  execu t ive  branch and i s  

i t  ach iev ing  i t  a t  t h e  l o w e s t  p r a c t i c a b l e  c o s t ? "  

- 

Arr iv ing -  a t  a s a t i s f a c t o r y  answer p r e s e n t s  d i f f i c u l t i e s  

s i n c e  t h e  approach taken  can i n f l u e n c e  t h e  outcome 
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tremendously. Whether t h e  assessment i s  based on a p o l i t i c a l  

t e s t  o r  t h a t  o f  a more o b j e c t i v e  r e s e a r c h e r ,  t h e  r e s u l t s  a r e  
- - 

d i f f i c u l t  t o  p i n  down. I n  the  s o c i a l  a r e a  few observers  

approach t h e  t a s k  wi th  n e i t h e r  p u r e l y  p o l i t i c a l  n o r  non- 

p o l i t i c a l  b i a s e s .  

Whether i t  i s  good, bad- o r - i n d i f f e r e n t ,  program 

e v a l u a t i o n  i s  going on a l l  t h e  t ime.  The cha l l enge  i s  t o  

provide  decision-makers w i t h  t h e  b e s t  a n a l y s i s  p o s s i b l e  
- 

w i t h i n  t h e  c u r r e n t  s t a t e  of  t h e  a r t .  

Evalua t ion  o f  on-going programs i s  a t  t h e  h e a r t  of  

p lanning ,  p r o g r a m i n g  and budget ing  (PPBS) --if one wants t o  

use e v a l u a t i o n  t o  he lp  s q l e c t  new o r  forward programs which 

a r e  most l i k e l y  t o  produce a c o s t - e f f e c t i v e  r e s u l t .  GAO's 

a b i l i t y  t o  make such p r o j e c t i o n s ,  however, depends h e a v i l y  

on i t s  assessment o f  ongo.ing programs. 

This i s  one o f  t h e  reasons why t h e  GAO s t r e s s e s  t h e  

need f o r  adequate a u d i t  and e v a l u a t i o n  a s  an i n t e g r a l  p a r t  

o f  program a d m i n i s t r a t i o n .  It i's t h e  agency t o  which the  

Congress t u r n s  p r i n c i p a l l y  f o r  in format ion  on. program 

r e s u l t s - - a n d  p r o p e r l y  s o .  I n c r e a s i n g l y  Congress i s  p rov id ing  

s p e c i f i c a l l y  f o r  such e v a l u a t i o n s .  

The Bureau o f  Social Research e s t i m a t e d  t h a t  expend i tu re s  

f o r  such evaluation i n  f i s c a l  y e a r  1 9 7 1  were i n  t h e  range o f  

3 



$ 4 0 0  m i l l i o n - $ l . l  b i l l i o n ,  depending upon how e v a l u a t i o n  i s  

de f ined .  This i s  i n  a d d i t i o n  t o  agency e v a l u a t i o n s  performed 

in-house ,  by Congressional  committees, - t h e  Congressional . 

Research Se rv ice ,  and t h e  GAO. 

- - - 

- 

In  t h e  GAO, we a r e  concerned i n c r e a s i n g l y  w i t h  program 

e v a l u a t i o n  o r ,  as  some p r e f e r ,  w i t h  a u d i t i n g  of program' - 

r e s u l t s .  This ca tegory  o f  work now r e p r e s e n t s  about 35 p e r -  

cen t  o f  t h e  work o f  our p r o f e s s i o n a l  s t a f f  of 3 , 3 5 0 .  

The L e g i s l a t i v e  Reorganizat ion A c t  o f  1 9 7 0  pushed u s  

f u r t h e r  i n  t h i s  d i r e c t i o n  by s p e c i f y i n g  t h a t  we conduct 

s t u d i e s  o f  t h e  cos ts  and b e n e f i t s  o f  Federa l  programs, e i t h e r  

on o u r  own i n i t i a t i v e ,  o r  a t  t h e  r e q u e s t  o f  a committee o f  

t h e  Congress. The r e s p o n s i b i l i t y  has  been i m p l i c i t  a l l  a l o n g  

. 1. 

bu t  i n  r e c e n t  y e a r s  we have heen emphasizing program eva lua -  

t i o n  more and more. 

In  t h e  process  we a r e  l e a r n i n g  more and more how t o  make 

them more e f f e c t i v e .  This i nc ludes  s e v e r a l  f a c t o r s ,  such a s :  

- -Experience,  l e a r n i n g  by doing. 

- -Bu i ld ing  an i n t e r d i s c i p l i n a r y  s t a f f .  Twenty p e r c e n t  
o f  our p r o f e s s i o n a l  s t a f f  - is  now drawn f r o m  d i s -  
c i p l i n e s  o t h e r  than  accounting--economics,  s t a t i s t i c s ,  
i n d u s t r i a l  management , sys  terns a n a l y s t s ,  eng inee r ing ,  
e t c .  - And, I should  emphasize some o f  o u r  b e s t  a n a l y s t s  
have come f r o m  account ing  backgrounds. 

--Using e x t e n s i v e l y  c o n s u l t a n t s  i n  v a r i o u s  f i e l d s  , and 
by c o n t r a c t i n g  ou t  t o  a l i m i t e d  degree.  
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--The r e o r g a n i z a t i o n  of GAO l a s t  A p r i l  on programmatic 
and f u n c t i o n a l  l i n e s .  One o f - t h e s e  d i v i s i o n s ,  f o r  
example, i s  t h e  Manpower and Welfare Div i s ion  which 
concerns i t s e l f  w i t h  s o c i a l  programs. 

~- - 

--Through t r a i n i n g  programs such as NAPA Seminars on 
program e v a l u a t i o n  i n  s p e c i f i c  a r e a s - - l a s t  y e a r :  
t h e r e  were t h r e e  i n  Ed-ucation, Heal th ,  Welfare.  Three 
more a r e  s e t  for t h i s  y e a r ,  i n c l u d i n g  law enforcement 
and environmental  p r o t e c t i o n .  I 

- - F i n a l l y ,  s y s t e m a t i c  e f f o r t s  t o  t ake  advantage o f  
ongoing o r  completed work  by such o r g a n i z a t i o n s  a s  
t h e  Urban I n s t i t u t e ,  t h e  Brookings I n s t i t u t i o n  --and 
o t h e r s .  

PRORLEPIS I N  EVALUATION 

Formidable problems confront  t h e  GAO and. o t h e r s  
I 

e v a l u a t i n g  s o c i a l  programs. TWO of  t h e s e  seem ' t o  occur  no 

ma t t e r  what program i s  be tng  reviewed. 

t he  l a c k  of c l e a r l y  and s p e c i f i c a l l y  s t a t e d  program goals  

The f i r s t  problem i s  

and o b j e c t i v e s .  I n  many programs n e i t h e r  t h e  l e g i s l a t i v e  

process  nor  t h e  subsequent a d m i n i s t r a t i v e  process  developed 

goa ls  and o b j e c t i v e s  o f  necessa ry  c l a r i t y .  I f  i n t ended  

accomplishments a r e  n o t  s t a t e d  t h e r e  i s  no th ing  a g a i n s t  

which t o  measure program outcomes. 
\ 

The second problem i s  t h e  l a c k  o f  u seah le  program p e r -  
- 

formance d a t a .  This i s  n o t  e n t i r e l y  t h e  f a u l t  o f  t h e  l e g i s -  

l a t i v e  o r  a d m i n i s t r a t i v e  p rocess .  I n  s o c i a l  programs t h e r e  

a re  few s t anda rds  f o r  measuring performance. P lanners  and ' 

managers of programs a t t a c k i n g  s o c i a l  i l l s  do n o t  have an 

5 



over-abundance o f  in format ion  on how t o  achieve r e s u l t s  most  

e f f e c t i v e l y .  
- - 

Last  y e a r ,  I wrote  the  Congress and the  Of f j ce  o f .  

Management and Bridget sugges t ing  t h a t  improvements i n  eva lua-  

- - 

. 2 7 

t i o n  could be brought  ahout i n  p a r t  by developing l e g i s l a t i o n  

t h a t  i s  s p e c i f i c .  Too o f t e n  t h e  Cofigress r e q u e s t s  p e r i o d i c  

r e p o r t s  f rom agencies  wi thout  determining whether t h e  r e p o r t s  

w i l l  con ta in  the  informat ion  i t  needs.  Prime r e s p o n s i b i l i t y  

f o r  making t h e  e v a l u a t i o n s  r e s t s  of course wi th  t h e  agencies  

admin i s t e r ing  t h e  p r o g r a m ,  b u t  we b e l i e v e  t h a t  Congress 

should and could s p e c i f y  t h e  k inds  o f  in format ion  and t e s t s  

which w i l l  enable  these  a e n c i e s ,  t h e  GAO, and the Congress 

t o  b e t t e r  a s s e s s  how w e l l  programs a r e  working and whether 

. e .  

a l t e r n a t i v e s  may o f f e r  g r e a t e r  promise.  

A good example i s  t h e  eva lua t ion  o f  educa t ion  programs. 

A s  w i th  o t h e r  s o c i a l  programs, educa t ion  l e g i s l a t i o n  con ta ins  

l i t t l e  i n  t h e  way of s p e c i f i c  program o b j e c t i v e s .  Compound- 

ing  t h i s  problem i s  t h e  tendency-of  managers and admin i s t r a -  

t o r s  t o  s t a t e  program o b j e c t i v e s  i n  extremely fuzzy terms o r  
- 

i n  terms o f  t he  number o f  s t u d e n t s  e n r o l l e d  o r  g r a n t s  made, 

r a t h e r  than expected grade l e v e l  ga ins .  A l s o  l i t t l e  i s  

known a t  p r e s e n t  about what i n d i c e s  r e a l l y  show achievement. 

i n  educa t ion .  

6 
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Educat ional  e v a l u a t i o n  has  been hampered a l s o  by t h e  

r e s i s t a n c e  of t h e  educa t ion  p r o f e s s i o n  ( t e a c h e r s ,  p r i n c i p a l s ,  

and s u p e r i n t e n d e n t s )  t o  t he  whole i d e a  o f  e v a l u a t i o n . _ .  P a r t  

of t h i s  r e s i s t a n c e  can b e  a t t r i b u t e d  t o  t h e  n e g a t i v e  image 

- 

- - 

o f  e v a l u a t i o n .  Rather  than  viewing t h e  e v a l u a t i o n  a s  an 

ins t rument  t o  h e l p  people do a - b e t t e r  j o b ,  many i n  t he  p r o -  

f e s s i o n  f e e l  i t  e n t a i l s  f i n d i n g  ou t  who i s  n o t  performing 

w e l l  and should  b e  d ismissed ,  Another problem i s  t h e  l a c k  
~ . .~_- 

of uniformigy o f  l o c a l  recordkeeping and t h e  inadequacy o f  t h e  

d a t a  base  a t  a l l  l e v e l s  of  program ope ra t ion .  

Current  reviews i n  two educa t ion  programs, Follow 

Through and Upward Bound, p o i n t  up these  problems. 

FOLLOW THROUGH 
. .. 1- 

F o l l o w  Through i s  a comprehensive educa t ion  program f o r  

d i sadvantaged  c h i l d r e n  i n  k i n d e r g a r t e n  through t h e  t h i r d  

grade who were p r e v i o u s l y  e n r o l l e d  i n  H e a d s t a r t ,  Congress 

c r e a t e d  F o l l o w  Through i n  December 1 9 6 7  because e a r l y  Head- 

s t a r t  eva lua t ions  showed t h a t  t h e  g a i n s  made by Heads ta r t  

g radua te s  soon d i s s i p a t e d  i f  n o t  r e i n f o r c e d  i n  t h e  primary 
-. - 

grades .  Follow Through, which i s - admin i s t e red  by t h e  U.S. 

7 



O f f i c e  o f  Educat ion,  makes g r a n t s  t o  l o c a l  educa t iona l  agen- 

c i e s  t o  provide  t o  e l i g i b l e  c h i l d r e n  - and t h e i r  f a m i l i e s  ed- 

ucat ion; .  h e a l t h  c a r e ,  n u t r i t i o n ,  social- ,  and r e f e r r a l  serv-- 

i c e s .  D i r e c t  p a r e n t  p a r t i c i p a t i o n  i n  t h e  conduct of I d c a l  

programs and community involvement a r e  program requi rements .  

F o l l o w  Through is-  more than- j u s t  a s e r v i c e  program, 

however. I t  i s  a l s o  an  exper imenta l  program i n  which - -  2 2  new 

educa t iona l  approaches t o  t each ing  disadvantaged c h i l d r e n  

a r e  be ing  eva lua ted  na t ionwide .  The purpose o f  t h i s  r e s e a r c h  
\ 

i s  t o  d i s semina te  in fo rma t ion  t o  school  a d m i n i s t r a t o r s  on 

s u c c e s s f u l  t each ing  methods f o r  c h i l d r e n  f r o m  low-income 

f a m i l i e s .  The r e s e a r c h  . f indings wil.1 a l s o  b e  used t o  formu- 

l a t e  f u t u r e  Fede ra l  educa t ion  p o l i c y  i n  t h e  pr imary g rades .  

To e v a l u a t e  t h e  program, we examined p u p i l  achievement,  

t h e  e f f e c t i v e n e s s  o f  t h e  d e l i v e r y  of s e r v i c e s  o f f e r e d  by t h e  

program, t h e  e x t e n t  of p a r e n t  and community involvement i n  

t h e  program, c o o r d i n a t i o n  w i t h  H e a d s t a r t ,  compliance w i t h  

e l i g i b i l i t y  and o t h e r  requi rements ,  and program admin i s t r a -  

t i o n .  We a lso-  ana lyzed  t h e  program's - r e s e a r c h  e f f o r t ;  which 

today is  i t s  n a i n  emphasis even though t h e  congres s iona l  i n -  

t e n t  f o r  t h e  program i s  t o  r e i n f o r c e  t h e  g a i n s  o f  Heads ta r t  

__ 
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c h i l d r e n .  Our purpose f o r  t h i s  review was t o  r e p o r t  t o  Con- 

g r e s s  on t h e  program's achievement o r  - l a c k  o f  i t  and t o  r e c -  - 

- ommend needed improvement-s. - __ 

We used a case - s tudy  method t o  do t h e  review.  Wewent 

t o  n i n e  p r o j e c t s  i n  n i n e  S t a t e s  t o  de te rmine  how t h e s e  pro-  

j e c t s  performed i n  t h e  a r e a s  -eva lua ted .  We reviewed small, 

medium, and l a r g e  p r o j e c t s ;  urban and r u r a l  p r o j e c t s ; .  and 
. ._ 

p r o j e c t s  t h a t  r e p r e s e n t  a c r o s s - s e c t i o n  of t h e  experimental  

educa t iona l  approaches t o  t each ing  disadvantaged c h i l d r e n .  

One gene ra l  problem we f a c e d  and con t inue  t o  f a c e  i s  

t h a t  educa t iona l  measurement e x p e r t s  d i f f e r  wide ly  on ithe 

methods and t e s t s  t o  use.  i n  a s s e s s i n g  p u p i l  achievement and 

t h e  impact t e s t i n g  problems f r e q u e n t l y  have on t e s t  . r e s u l t s .  

Quest ions such a s  can we expec t  c h i l d r e n  from l o w  s o c i o -  

economic f a m i l i e s  t o  s c o r e  t h e  same on achievement t e s t s  a s  

c h i l d r e n  from midd-le socio-economic f a m i l i e s ,  o r  how much do 

t e s t  c o n d i t i o n s  a f f e c t  t e s t  r e s u l t s  a r e  n o t  l i k e l y  t o  b e  

answered uniformly by people  knowledgeable about  educa t iona l  
-. 

measurement.. Because of t h i s  l a c k  o f  un iTormi ty -o f  what i s  ' 

proper  o r  c o r r e c t ,  answers t o  t h e  q u e s t i o n s  must b e  assumed. 

However, s t u d i e s  based on assumptions a r e  wide open f o r  c r i t -  

i c i s m ,  f o r c i n g  program managers t o  decide'  f o r  themselves 

whether t h e  r e s u l t s  r e q u i r e  program changes o r  a new s tudy .  
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UPWARD BOUND 

i , * -  
"I -- 

The O f f i c e  o f  E d u c a t i o n ' s  ~ Upward - Bound program i s  de -  

s i g n e d  t o  g e n e r a t e  t h e  s k i l l s  and m o t i v a t i o n  neeessa ry -  for 

s u c c e s s  i n  p o s t  s econda ry  e d u c a t i o n  among young p e o p l e  from 

low-income backgrounds and i n a d e q u a t e  secondary  s c h o o l  p rep -  

a r a t i o n .  Upward Bound i s  des igned  t o  r e p a i r  a s t u d e n t ' s  

f a u l t y  secondary  s c h o o l  p r e p a r a t i o n  by means o f  r emed ia l  .. ._- i n -  

s t r u c t i o n ,  a l t e r e d  c u r r i c u l u m ,  t u t o r i n g ,  c u l t u r a l  exposure  

and encouragement s o  that . the  g o a l  o f  Upward Bound--admission 

and s u c c e s s  i n  p o s t  s econda ry  e d u c a t i o n - - c a n  be  ach ieved .  

The program has  grown f rom 1 7  p r o j e c t s  and $ 2 . 4  m i l l i o n  i n  

f i s c a l  y e a r  1 9 6 5  t o  378  p r o j e c t s  and $ 3 3 . 6  m i l l i o n  i n  f i s c a l  

y e a r  1973 .  

The program f o c u s e s  on t e n t h  and e l e v e n t h  g r a d e  s t u d e n t s  

and c o n s i s t s  o f  two s e p a r a t e  b u t  i n t e r r e l a t e d  components: 

C1) a summer coEponent,  u s u a l l y  6 t o  8 weeks o f  i n t e n s i v e  

academic and p e r s o n a l  development th rough  a r e s i d e n t i a l  

program a t  a c o l l e g e  o r  u n i v e r s i t y ,  and (2)  an academic y e a r  
-. 

component u s u a l l y  i n v o l v i n g  S a t u r d a y  c l a s s e s  o r -  t u t o r i a l /  
- 

c o u n s e l i n g  s e s s i o n s  o r  c u l t u r a l  enr ichment  a c t i v i t i e s .  

I n  d e t e r m i n i n g  t h e  e f f e c t i v e n e s s  o f  t h e  Upward Bound 

program t h e  O f f i c e  o f  Educa t ion  has u t i l i z e d  t h e  c r i t e r i a  of  

c o l l e g e  e n r o l l m e n t  o f  Upward Bound g r a d u a t e s .  On t h i s  b a s i s  
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. .  a .  -. 

over  7 0 %  o f  a l l  Upward Bound g radua te s  e n r o l l '  i n  c o l l e g e - - a n  

apparent  success .  I n d i v i d u a l  p r o j e c t s ,  however, do no t  
- -. 

folloitiup on s t u d e n t s  once they  l e a v e  t h e  p r o j e c t  t o  d e t e r -  

mine t h e i r  success  i n  ach iev ing  a p o s t  secondary educa- 

t i o n .  

A f t e r  t a l k i n g  w i t h  OE o f f i c i a l s  and p r o j e c t  d i r e c t o r s ,  

however, we determined t h a t  t h i s  c r i t e r i a  i s  n o t  an adequate  

measure o f  program e f f e c t i v e n e s s  s i n c e  many i n f l u e n c e s  ou t -  

s i d e  o f  Upward Bound can a f f e c t  a s t u d e n t ' s  success  i n  com- 

p l e t i n g  p o s t  secondary edi icat ion.  The OE o f f i c i a l s  agreed 

w i t h  u s  t h a t  t h e  proper  c r i t e r i a  f o r  m o s t  a c c u r a t e l y  meas- 

u r i n g  t h e  program's e f f e c t i v e n e s s  i s  t h e  a b i l i t y  of  t h e  i n -  

d i v i d u a l  Upward Bound prb ' jec t s  t o  provide  s t u d e n t s  f rom t h e  

proper  t a r g e t  group w i t h  t h e  necessary  academic background 

f o r  them t o  succeed.  

SOCIAL SERVICES 

Our e v a l u a t i o n  o f  t h e  impact o f  s o c i a l  s e r v i c e s  on 

r e c i p i e n t s  o f  a i d  t o  f a m i l i e s  w i t h  dependent c h i l d r e n  i s  

-. designed t o  provide  Congress w i t h  informat ion  on t h e  e f f e c t  
. 

- 

o f  a c u r r e n t  program. 

Congress f i r s t  a u t h o r i z e d  Fede ra l  c o s t - s h a r i n g  f o r  

/ t h e  S o c i a l  Se rv ices  program i n  1 9 5 6 .  HEN, however, has 7 3- 

been unable  t o  t e l l  Congress w h a t  t h e  impact o f  t h e  program 

1 1  



- -  

has been on wel fare  r e c i p i e n t s .  The l a c k  o€ d a t a  on p ro -  

/ gram accomplishments l e d  t h e  Senate  Appropr ia t ions  Committee iJ - - 

.- t o  observe i n  1 9 7 2  t h a t -  - 

- - t h e  use of  t h i s  sou rce  o f  Federa l  f i n a n c i n g  i s  - o u t  
o f  any reasonable  c o n t r o l :  HEW cannot even d e s c r i b e  
t o  us w i t h  any p r e c i s i o n  what $ 2  b i l l i o n  o f  t axpayers  
money i s  be ing  used f o r .  

._ 

The purpose o f  our  review was t o  provide  Congress wi th  

such informat ion .  We a t tempted  t o  answer two basic--q-ues-  

t i o n s  : 

--was congres s iona l  i n t e n t  ach ieved ,  t h a t  i s ,  d i d  
s o c i a l  s e r v i c e s  h e l p  w e l f a r e  r e c i p i e n t s  achieve  s e l f -  
suppor t  o r  reduce dependency? and 

--was i t  r e a l i s t i c  t o  expec t  t h a t  i n t e n t  could be 
achieved g iven  thq. p r e s e n t  n a t u r e  o f  m o s t  s o c i a l  
s e r v i c e s ?  

Ne i the r  the  Congress n o r  HEN, however, developed 

c r i t e r i a  by which t o  measure t h e  success  o f  t h e  program. 

Could w e  s a y  t h a t  t h e  program was a success  i f  4 p e r c e n t  o f  

r e c i p i e n t s  who achieved s e  If - s u p p o r t  o r  reduced dependency 

d i d  s o  because of s o c i a l  s e r v i c e s ?  Should t h e  number be 

2 0  p e r c e n t ?  No one could s a y .  
. 

. ._ -~ . 

We viewed our r o l e ,  t h e r e f o r e ,  a s  a p r o v i d e r  o f  i n -  

format ion  on t h e  impact of  t h e  program. We b e l i e v e d  t h a t  

by u s i n g  s u c h  informat ion  t h e  Congress, ,HEW and t h e  p u b l i c  

can dec ide  whether  t h e  r e s u l t s  a r e  wor th  t h e  e s t i m a t e d  ex- 

p e n d i t u r e  o f  $ 2 . 5  b i l l i o n  i n  f i s c a l  y e a r  1 9 7 3  f o r  s o c i a l  

s e r v i c e s .  
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- -  

-S ince  t h e  impact of  t h e  program had n o t  been measured 

p r e v i o u s l y  we had t o  des ign  an approach t o  gene ra t e  d a t a  

s o  an assessment could - be made. - .- - - 

In  Bal t imore,  Denver, L o u i s v i l l e ,  New Orleans ,  and 

Oakland we s e l e c ' t e d  t w o  samples of  AFDC c a s e s :  

--one f r o m  t h e  un ive r se  0-f a l l  cases  c l o s e d - - t h a t  i s  - 
t aken  o f f  w e l f a r e - - d u r i n g  t h e  p a s t  y e a r ,  and 

--one from the  un ive r se  of  a l l  open c a s e s - - t h o s e - r e -  
c e i v i n g  we l fa re  du r ing  t h e  p a s t  y e a r .  

F o r  t hose  people  who g o t  o f f  w e l f a r e  w e  determined why 

and whether  s o c i a l  s e r v i c e s  he lped  them t o  g e t  o f f .  F o r  

t hose  people  s t i l l  on w e l f a r e  we determined whether they 

had a r e d u c t i o n  i n  t h e i r  g r a n t ,  i f  s o  why, and whether s e r v -  

i c e s  c o n t r i b u t e d  t o  . t h a t  r e d u c t i o n .  We d i d  t h i s  through 

a n a l y s i s  o f  case  records-  and by in t e rv i ewing  caseworkers 

and r e c i p i e n t s .  B r i e f l y ,  we have determined t h a t :  

. . 1- 

S o c i a l  s e r v i c e s  have he lped  many AFDC r e c i p i e n t s  t o  

overcome and cope w i t h  s p e c i f i c  day-to-day' problems ( i . e .  l a c k  

of c l o t h i n g  o r  food,  and need E o r  medical c a r e )  which helped 
__ 

' t o  s t r e n g t h e n  t h e i r  €amily l i f e  and t o  i n c r e a s e  t h e i r  con- 

f i d e n c e  i n  themselves .  These b e n e f i t s  a r e  worthwhile and 
-~ 

e s s e n t i a l  i f  r e c i p i e n t s  a r e  t o  b e t t e r  a d j u s t  t o  t h e i r  en-  

vironment and s u s t a i n  o r  improve t h e i r  p r e s e n t  l e v e l  o f  

l i f e  by o b t a i n i n g  t h e i r  p h y s i c a l  and s o c i a l  needs .  Over 
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t he  long run these  bene f i t s - -wh ich  u s u a l l y  r e s u l t  f r o m  

maintenance-type s e r v i c e s - - a r e  necessa ry  if t h e  i n d i v i d u a l  

i s  t o  e v e n t u a l l y  reach  a p o i n t  where - he c a n  bell-efit f rom-  
- _ _  - 

- 

developmental s e r v i c e s .  

Most w e l f a r e  o f f i c i a l s  whom we in te rv iewed a t  t h e  

F e d e r a l ,  S t a t e ,  and l o c a l  1-eve1 s t r e s s e d  t h a t  - t h e  primary 

purpose of  s o c i a l  s e r v i c e  i s  t o  achieve t h o s e  goa l s  which 

can be provided  by maintenance-type s e r v i c e s .  While they 

recognized t h e  importance o f  having s o c i a l  s e r v i c e s  ass i s t  

i n d i v i d u a l s  t o  achieve s e l f - s u p p o r t ,  they  d i d  n o t  b e l i e v e  

s e r v i c e s  could be a major f a c t o r  i n  h e l p i n g  r e c i p i e n t s  t o  

e n t e r  t he  l a b o r  f o r c e . .  ~. 

Our work i n d i c a t e d  t h a t  servi 'ces had only a minor  impact 

on d i r e c t l y  h e l p i n g  r e c i p i e n t s  t o  develop and u t i l i z e  t h e  

s k i l l s  necessa ry  t o  achieve reduce'd dependency o r  s e l f '  
. 

suppor t .  

--Most s e r v i c e s  a r e  n o t  of  t h e  type  t h a t  can d i r e c t l y  
enable  r e c i p i e n t s  t o  achieve s e l f - s u p p o r t  o r  reduced 
dependency. . 

--Some r e c i p i e n t s ,  with a p o t e n t i a l  t o  g e t  o f f  w e l f a r e ,  
r ece ived  s e r v i c e s  n o t  des-igned t o  he lp  them r e a l i z e  
t h a t  p o t e n t i a l .  

--The degree o f  developmental  s e r v i c e s  r e c e i v e d  was 
n o t  s u f f i c i e n t  t o  enable  r e c i p i e n t s  t o  f u l l y  develop 
t h e i r  p o t e n t i a l - - m o s t  developmental  s e r v i c e s  involved  
counse l ing  o r  r e f e r r a l s .  
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--Moreover, c e r t a i n  b a r r i e r s  , such as h igh  unemployment 

r a t e s  o r  l a c k  of p u b l i c  s e r v i c e  jobs , '  t e n d  t o  minimize t h e  

e f f e c t  t h a t  s e r v i c e s  can have on h e l p i n g  r e c i p i e n t s  t o  . 

- .~ - - 

achieve reduced dependency o r  s e l f - s u p p o r t .  

Other ques t ions  i n  the  w e l f a r e  program t h a t  we b e l i e v e  

should be s u b j e c t e d  t o  e v a l u a t l o n ,  be i t  by GAO o r  o t h e r s ,  

a r e  : 

--whether w e l f a r e  payments a r e  l a r g e  enough t o  r e l i e v e  
pove r ty ,  

- -can  work be s u b s t i t u t e d  f o r  we l f a re  t o  r e l i e v e  pove r ty ,  
and 

--can i n c e n t i v e s  be improved t o  g e t  o f f  w e l f a r e .  

. t -  
HEALTH ACTIVITIES . 

Probably no o t h e r  i s s u e  b e f o r e  t h e  Congress today has  

r ece ived  a s  much emphasis as  t h e  a r e a  of  h e a l t h .  I t  i s  an 

emotional ,  a s  w e l l  a s  a p o l i t i c a l ,  i s s u e ;  an i s s u e  which 

a f f e c t s  everyone r e g a r d l e s s  o f  age,  economic status, o r  p r e s -  
I 

e n t  c o n d i t i o n  o f  h e a l t h .  Fede ra l  h e a l t h  o u t l a y s  f o r  f i s c a l  

y e a r  1 9 7 3  were about  $ 2 5  bi l l ion.--more than  double  what they  
-_ 

were 5 y e a r s -  ago. 
- 

H e a l t h - r e l a t e d  programs and a c t i v i t i e s  a r e  c a r r i e d  out  

by s e v e r a l  Fede ra l  departments and agenc ie s ,  b u t  p r i n c i p a l l y  

by t h e  Department o f  Hea l th ,  Educat ion,  and Welfare. Within 

t h i s  Department, we have examined s e v e r a l  h e a l t h - r e l a t e d  

a c t i v i t i e s .  
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- ' Study o f  Heal th  F a c i l i t i e s  - 

Const ruc t ion  Costs 

A comprehensive s tudy  'of t h e  c o s t  , o f  c o n s t r u c t i n g  h e a l t h  
- 

f a c i l i t i e s  and d e l i v e r i k g  h e a l t h  c a r e  i n  t h e  United S t a t e s  

was made i n  response  t o  s e c t i o n  2 0 4  o f  t h e  Comprehensive 

Heal th  Manpower Tra in ing  A c t  o f  1 9 7 1 .  The a c t  r e q u i r e d  GAO 

t o  s tudy  t h e  f e a s i b i l i t y  o f  reducing  t h e  c o s t  o f  c o n s t r u c t i n g  
- 

.- 

h e a l t h  f a c i l i t i e s  c o n s t r u c t e d  w i t h  a s s i s t a n c e  provided  under 

t h e  P u b l i c  Heal th  Se rv ice  Act I p a r t i c u l a r l y  w i t h  r e s p e c t  t o  

i nnova t ive  techniques ,  new m a t e r i a l s ,  and t h e  p o s s i b l e  waiver  

o f  u n n e c e s s a r i l y  c o s t l y  Fede ra l  s t a n d a r d s .  

The requirement  f o r  t h e  s tudy  was added wh i l e  t h e  a c t  

was under coosiderat iof i 'by t h e  Senate  Committee on Labor and 

Pub l i c  Welfare because o f  concern over  t h e  h igh  c o s t  of con- 

s t r u c t i n g  h e a l t h  f a c i l i t i e s .  Subsequent t o  passage o f  t h e  

a c t ,  t h e  Committee expressed  p a r t i c u l a r  i n t e r e s t  i n  having t h e  

s tudy  c o n c e n t r a t e  on p a t i e n t - c a r e  f a c i l i t i e s ,  p r i m a r i l y  hos-  

p i t a l s ,  and cons ide r  t h e  c o s t s  o f  o p e r a t i n g  h o s p i t a l s  i n  
. .  

- a d d i t i o n  t o  i n i t i a l  c o n s t r u c t i o n  cos t s .  I n t e r e s t  was a l s o  
- - - _- 

expressed  i n  having GAO i d e n t i f y  and e v a l u a t e  ways i n  which 

t h e  demand f o r  f a c i l i t i e s  could be reduced o r  e l imina ted .  

To comply w i t h  t h e  act', we made a b r o a d - s c a l e  s tudy  

which inc luded  cons ide r ing  n o t  only t h e  f a c t o r s  having a 
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d i r e c t  bea r ing  on t h e  "b r i cks  and- mortar' '  . a spec t s  o f  con- 

s t r u c t i o n  b u t  a l s o  many o t h e r  f a c t o r s  having a bea r ing  on 

h e a l t h  f a c i l i t y  c o s t s .  We i d e n t i f i e d ,  t h r o u g h - a n  -- in_tensive 

- 

- _- 

s t a t e - o f - t h e - a r t  review, s i g n i f i c a n t  innovat ions  which shou ld  

be cons idered  whenever c o n s t r u c t i o n  o f  a new h o s p i t a l  f a c i l -  

i t y  i s  proposed. The innova t ions  p e r t a i n e d  t o  p l ann ing ,  .- de-  

s i g n ,  c o n s t r u c t i o n ,  and o p e r a t i o n  o f  h e a l t h - c a r e  f a c i l i t i e s  
- .- - 

and were d i r e c t e d  toward advantages and d isadvantages  i n  

c o n s t r u c t i o n ,  cons ide r ing  t h e  impact t h e  innova t ions  would 

have on i n i t i a l  c o n s t r u c t i o n  c o s t s  and on o p e r a t i n g  c o s t s  

over t h e  l i f e  o f  t h e  f a c i l i t y .  

Ques t ionna i r e s  were se i l t  t o  over  3 0 0  l ead ing  a u t h o r i t i e s  
. . t .  

i n  t h e  h e a l t h  and c o n s t r u c t i o n  f i e l d  ask ing  them t o  i d e n t i f y  

innovat ions  and t o  comment on t h e i r  exper ience  wi th  t h e  i n -  

nova t ions .  V i s i t s  were made t o  over 60 h o s p i t a l s  t o  o b t a i n  

c o s t  and o p e r a t i n g  d a t a .  Computerized l i f e - c y c l e  c o s t  models 

were used t o  q u a n t i f y  t h e  b e n e f i t s  o r  d i sadvantages  o f  each 

o f  t h e  s i g n i f i c a n t  i nnova t ions  i d e n t i f i e d .  These models 

~ - .  were used t o  determine t h e  sav ings ,  i n  terms o f - i n i t i a l  con- 

s t r u c t i o n  cos ts  and ope ra t ing  c o s t s ,  i f  h e a l t h  f a c i l i t i e s  

~. 

-. 

were c o n s t r u c t e d  i n c o r p o r a t i n g  t h e  innova t ions .  

The e f f e c t  t h a t  c e r t a i n  innovat ions  would have on i n i -  

t i a l  c o n s t r u c t i o n  and o p e r a t i n g  c o s t s  was demonstrated i n  a 
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- -  . . *  . .  - 

r e c e n t l y  b u i l t  h o s p i t a l  which was- s e l e c t e d -  a s  a c a s e - s  tudy 

example. The demonst ra t ion  r e q u i r e d  t h e  r edes ign  of c e r t a i n  

p a r t s  o f  t h e  p r e s e l e c t e d  case - s tudy  h o s p i t a l  t o  i n c o r p o r a t e  

- .. - 

t h e  innova t ive  f e a t u r e s  cons idered  and t o  recognize  t h e  i m -  

p a c t  such i tems have on c o s t s .  The demonst ra t ion  showed 

t h a t  i n i t i a l  c o n s t r u c t i o n - c o s t s  o f  t h e  redes igned  f a -  

c i l i t y  would have been a s  much as 8 . 6  p e r c e n t ,  o r  about  

$ 1 . 5  m i l l i o n ,  lower than  t h o s e  of t h e  f a c i l i t y  t h a t  was 
- *__ -  

b u i l t  and ( 2 )  l i f e - c y c l e  c o s t s  o f  as  much a s  $ 1 0 . 3  m i l l i o n  

could have been saved by i n c o r p o r a t i n g . t h e  improvement i n -  

novat ions  i n t o  t h e  redes igned  h o s p i t a l .  

I n  a d d i t i o n ,  t h e  s p d y  inc luded  an e v a l u a t i o n  of  t h e  

va r ious  means by which i n s t i t u t i o n a l  requirements  f o r  space 

could be met w i thou t  c o n s t r u c t i n g  new f a c i l i t i e s ,  expanding 

f a c i l i t i e s ,  o r  r enova t ing  f a c i l i t - i e s .  

Cons idera t ion  was g iven  t o  whether h e a l t h  c a r e  was be- 

i ng  provided i n  t h e  a p p r o p r i a t e  type  o f  f a c i l i t y ,  whether 

h e a l t h  in su rance  i n c e n t i v e s  should  be  changed, and whether 

p r e v e n t i v e  mai~ntenance programs would r e s u l t  i n -  l e s s -  i n -  

p a t i e n t  c a r e .  Cons idera t ion  w a s  also given  t o  (I) t h e  i m -  

- 

p a c t  t h a t  s h a r i n g  o f  f a c i l i t i e s  could have on c o s t s ,  ( 2 )  p ro -  

v id ing  s p e c i a l i z e d  c a r e  only on a r e g i o n a l  b a s i s ,  ( 3 )  u t i l -  

i z i n g  areawide p l ann ing ,  and ( 4 )  r e q u i r i n g  c e r t i f i c a t e s  o f  

need b e f o r e  c o n s t r u c t i n g  a f a c i l i t y .  
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_The r e c e p t i o n  o f  t h e  r e p o r t , - w h i c h  was i s s u e d  on Novem- 

b e r  2 0 ,  1 9 7 2 ,  by t h e  p u b l i c  and p r i v a t e  s e c t o r  has been ex- 

c e p t i o n a l .  An a r t i c l e  i n  t h e  February - 1 9 7 3  J o u r n a l  o f  t h e  

American H o s p i t a l  Assoc ia t ion  c i t e d  t h e  r e p o r t  a s  one o f  

t h e  most comprehensive and c r i t i c a l  reviews o f  t h i s  c o u n t r y ' s  

- h e a l t h  system. ~- 

Review of S a n i t a t i o n  Conditions 
i n  t h e  Food Manufacturing Indus t ry  -.-... - -  

The Food and Drug Adminis t ra t ion  i s  r e q u i r e d  by law t o  .I: i 

prov ide  a s su rance  t h a t  fobd products  sh ipped  ac ross  S t a t e  

borders--which inc ludes  most o f  t h e  food  purchased by t h e  

American p e o p l e - - a r e  processed  under s a n i t a r y  cond i t ions  and 

a r e  s a f e ,  pu re ,  and wholesome. We made a review t o  d e t e r -  

mine whether t h e  Adminis t ra t ion  was a b l e  t o  p rovide  t h i s  

assurance .  

* . t *  

We had ob ta ined  i n d i c a t i o n s  f rom t h e  Admin i s t r a t ion ' s  

r e p o r t s  on i t s  i n s p e c t i o n s  o f  food p l a n t s  t h a t  s a n i t a r y  

cond i t ions  i n  t h e  food-manufacturing i n d u s t r y  were worsen- . 
-. i ng .  In  a d d i t i o n ,  because t h e  Adminis t ra t ion  s e l e c t e d  

- . -- -- 

p l a n t s  t o  be in spec ted  p r i m a r i l y  on t h e  b a s i s  of  t h e  in spec -  

t i o n  h i s t o r y  o f  p l a n t s ,  i t s  i n s p e c t i o n s  o f t e n  were l i m i t e d  

t o  t h e  same p l a n t s ,  and it d i d  n o t  know t h e  magnitude, na- 

t ionwide ,  of i n s a n i t a r y  cond i t ions  i n  food-manufacturing 
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p1ant.s. Our under ly ing  review ob j . ec t ives  were (1) t o  show 

t h e  dimensions o f  i n s a n i t a r y  c o n d i t i o n s  i n  t h e  food-rnanu- 

facturing industry and (2) to sugges t  - ways t o  improve- t h e  
- ~- 

- 

Admin i s t r a t ion ' s  management o f  t h e  Fede ra l  program. - 

Our e v a l u a t i o n  r e q u i r e d  t h e  e f f o r t s  o f  a m u l t i d i s c i -  

p l i n a r y  review team.- Heavy- i n p u t s  of  t ime and t a l e n t  ._ were 

r ece ived  from GAO's  s t a t i s t i c a l  sampling and systems a n a l y s i s  

groups,  f r o m  f i v e  GAO r e g i o n a l  o f f i c e s ,  and from GAO's  o n s i t e  
~ _ c  - ._ - 

a u d i t  team a t  t h e  Food and Drug Adminis t ra t ion  headquar t e r s .  

In  a d d i t i o n ,  t h e  Admin i s t r a t ion ' s  Chief Food Inspec to r s  

provided i n v a l u a b l e  e x p e r t i s e  on many o f  t h e  t e c h n i c a l  as- 

p e c t s  o f  food s a n i t a t i o n ,  
. . i- 

I n  con junc t ion  w i t h  t h e  Admin i s t r a t ion ,  w e  e s t a b l i s h e d  

c r i t e r i a  t o  c l a s s i f y  the s a n i t a r y  c o n d i t i o n s  o f  p l a n t s  on 

t h e  b a s i s  of  o r  p o t e n t i a l  f o r  p roduct  a d u l t e r a t i o n .  To a s -  

s e s s  t h e  c o n d i t i o n s ,  t h e  Adminis t ra t ion  i n s p e c t o r s  accom- 

panied  by GAO pe r sonne l  made p h y s i c a l  i n s p e c t i o n s  o f  9 7  food 

manufactur ing and p rocess ing  p l a n t s  s e l e c t e d  a t  random f r o m  
. .  

-. 

- - 

about 4 , 5 5 0  such p l a n t s  i n  2 1  S e a t e s .  This sample pe rmi t t ed  

us  t o  make s t a t i s t i c a l l y  v a l i d  p r o j e c t i o n s  w i t h  a 95-percent  

l e v e l  o f  conf idence .  On t h e  b a s i s  o f  t h e  sample, we es t ima-  

t e d  t h a t  1 , 8 0 0 ,  o r  about  4 0  p e r c e n t ,  o f  t h e  4 , 5 5 0  p l a n t s  

20 



. .  . .  

' 

were o p e r a t i n g  under i n s a n i t a r y  c o n d i t i o n s ,  i nc lud ing  1 , 0 0 0 ,  

or abou t  2 4  p e r c e n t ,  o p e r a t i n g  under s e r i o u s  i n s a n i t a r y  

c o n d i t i o n s .  ._ - 

- - 

Our assessment  o f  - s a n i t a r y  cond i t ions  of  t h e  food- - 

manufactur ing i n d u s t r y  inc luded  t h e  r e s u l t s  o f  our  e v a l u a t i o n  

of . t h e  Admin i s t r a t ion ' s  i nven to ry  o f  food e s t ab l i shmen t s ,  

F e d e r a l  and S t a t e  i n s p e c t i o n  r e sources  ( inc lud ing  m a t t e r s  on 

coverage ,  agreements,  p l a n s ,  adequacy, and improvement e f -  

f o r t s ) ,  followup a c t i o n s ,  and t h e  use  o f  consumer complaint  

i n fo rma t ion .  

I n  t h e  l i g h t  o f  t h e  i n s a n i t a r y  c o n d i t i o n s  shown t o  

e x i s t  i n  t h e  f ood-manuf a c t u r i n g  i n d u s t r y ,  we sugges ted  i n  a 

r e p o r t  dated. A p r i l  1 8 ;  y 9 7 2 ,  t h a t  ' t h e  Congress (1) cons ider  

t h e  adequacy o f  t h e  Food and Drug Admin i s t r a t ion ' s  

i n s p e c t i o n a l  coverage o f  food p l a n t s  w i t h  tlie r e sources  

a v a i l a b l e  under i t s  c u r r e n t  a p p r o p r i a t i o n s  and ( 2 )  cons ide r  

amending the  law t o  p rov ide  f o r  c i v i l  p e n a l t i e s  when s a n i t a -  

t i o n  s t anda rds  a r e  v i o l a t e d .  Subsequent ly ,  t h e  Congress ap- 

proved t h e  reprograming of $ 8  m i l l i o n  f o r  t h e  Admin i s t r a t ion  

t o  h i r e  a d d i t i o n a l  i n s p e c t o r s ,  e s p e c i a l l y  i n  t h e  c r i t i c a l  

. 
- - 

food i n s p e c t i o n  a r e a .  

A Subcommittee o f  t h e  House Committee on Appropr ia t ions  

used t h i s  r e p o r t  e x t e n s i v e l y  dur ing  tlie Food and Drug Ad- 

m i n i s t r a t i o n ' s  a p p r o p r i a t i o n  hea r ings  on A p r i l  1 8  and 1 9 ,  

21 
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- EDUCATION AND MANPOWER PROGRAMS - 

Education and manpower programs, l i k e  h e a l t h  a c t i v i t i e s ,  
.. - - ~- 

a r e  a l s o  c a r r i e d  out  by - s e v e r a l  Federa l  - departme-nts and 

agencies  and have commanded i n c r e a s i n g  amounts of  Federa l  

funding. D i r e c t  Federal  suppor t  of educa t ion  has increased  

f r o m  $7.8 b i l l i o n  i n  f i s c a l  y e a r  1 9 7 1  t o  $ 9 . 4  b i l l i o n  _- i n  f i s c a l  

year  1973, w i th  the  Office o f  Education ( $ 5 . 2  b i l l i o n  i n  1973) 

and the  Veterans Adminis t ra t ion  ( $ 2 . 2  b i l l i o n  i n  1973) being 
____-  

i" 
\ i  

the  p r i n c i p a l  admin i s t e r ing  agencies .  

Funding o f  manpower programs has grown from about $ 3  b i l -  

l i o n  i n  f i s c a l  year  1 9 7 1  t o  more than  $ 5  b i l l i o n  i n  f i s c a l  
I '  

year  1973, m o s t  of  w l ~ i c h , i s  adminis.tered by t h e  Departments 

o f  Labor ( $ 3 . 4  b i l l i o n )  and Heal th ,  Educat ion,  and Welfare 

($I. 0 billion). 

Many problems beg s o l u t i o n s  i n  t h e s e  two a r e a s .  A major 

i s s u e  i n  t h e  educa t iona l  f i e l d  has been a c c o u n t a b i l i t y -  -what 

[are we r e a l l y  g e t t i n g  € o r  t h e  v a s t  amounts of money we a r e  

spending on educa t ion?  

r e l a t i n g  t o  manpower t r a i n i n g .  

d i r e c t e d  t o  e v a l u a t i n g  the e f f e c t i v e n e s s  o f  e x i s t i n g  programs 

There a-re' s imilar b a s i c  ques t ions  
- 

I n  both  a r e a s ,  .our work i s  
-~ 

i n  achiev ing  t h e i r  s t a t e d  o b j e c t i v e s  and t h e  e f f i c i e n c y  of 

t h e i r  admin i s t r a t ion  and ope r a t i o n .  
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Assessment o f  Nationwide Teacher - - . .  

Supply and Demand Condit ions .-- 

I n  r e c e n t  y e a r s  record  numbers Gf p r o s p e c t i v e  elementary 

and secondary school  t e a c h e r s  have graduated  from c o l l e g e s  

and u n i v e r s i t i e s ,  and r e p o r t s  have i n d i c a t e d  t h a t  many school  

d i s t r i c t s  a r e  expe r i enc ing  a s u r p l u s  o f -  a p p l i c a n t s  f o r  t each -  

ing  p o s i t i o n s .  Although o f f i c i a l s  o f  t h e  v a r i o u s  government 

and p r i v a t e  o r g a n i z a t i o n s  involved  i n  t e a c h e r  t r a i n i j q - a n d  

occupat iona l ,  f o r e c a s t i n g  agree t h a t  t h e  Nat ion f a c e s  a prob-  

lem of  a s u r p l u s  o f  t e a c h e r s ,  t hey  recognize  t h a t  t h e r e  a r e  

sho r t ages  of t e a c h e r s  i n  s p e c i a l i z e d  s u b j e c t  f i e l d s  and i n  

c e r t a i n  geographic  a r e a s .  

We reviewed teache'r ' .kupply- and-demand c o n d i t i o n s  i n  t h e  

United S t a t e s  t o  d e t e r n i n e  t h e  magnitude and causes  of any 

imbalances and t h e  e f f o r t s  o f  t h e  Federa l  Government t o  cor -  

r e c t  imbalances.  The Government s i e n d s  m i l l i o n s  o f  d o l l a r s  

annual ly  f o r  t e a c h e r - t r a i n i n g  programs and o t h e r  programs which 

i n f l u e n c e  t eache r  supply.  L i t t l e  i n fo rma t ion  i s  a v a i l a b l e ,  

however, t o  i n d i c a t e  t h e  impact of many of thes-e programs on 
. 

. . - -- . . 

t h e  t each ing  p r o f e s s i o n  j o b  market.  

To ga the r  d a t a  on t e a c h e r  supply and demand, we developed 

and then  s e n t  q u e s t i o n n a i r e s  t o  a l l  50 S t a t e  departments  of  

educa t ion  and t o  a s t a t i s t i c a l l y  s e l e c t e d  sample of approxi -  

mately 275 t e a c h e r  c o l l e g e s  and u n i v e r s i t i e s  and 5 0 0  school  
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d i s t r i c t s  throughout t h e  Nation. Ire ob ta ined  advice  on t h e  

types of ques t ions  t o  ask by c o n s u l t i n g  - t h e  O f f i c e  o f  Educa- 

t i o n ' s  'Nat iona l  Center f o r  Educational-  S t - a t i s t i c s  and - p r i v a t e  

o r g a n i z a t i o n s ,  such a s  t h e  Nat iona l  Educat ion Associat . ion;  t h e  

Council  of Chief S t a t e  School O f f i c e r s ; . a n d  t h e  American Asso- 

c i a t i o n  o f  Col leges  f o r  Teache r  E duca t  ion .  _ _  

The q u e s t i o n n a i r e s  were des igned  t o  e l i c i t  in format ion  
.- - _ _ _ -  

t h a t  would i n d i c a t e  what s u b j e c t  f i e l d s  and geographic  a r e a s  

were oversuppl ied  o r  undersuppl ied  w i t h  t e a c h e r s ,  what caused 

the  imbalances,  and what could be done t o  s o l v e  o r  a l l e v i a t e  

t he  problem. The q u e s t i o n n a i r e s  were a l s o  des igned  s o  t h a t  

responses  rece ived  couldt-be computer processed  and summarized 
I 

i n  a number o f  d i f f e r e n t  ways, such as by geographic  a r e a s  

o r  by l o c a l i t i e s  se rved  by t h e  school  d i s t r i c t s  and t e a c h e r  

c o l l e g e s .  Our sample s e l e c t i o n  and s i z e  p e r m i t s  us  t o  make 

s t a t i s t i c a l l y  v a l i d  p r o j e c t i o n s  w i t h  a 90-percent  l e v e l  of 

conf idence .  

-. 
We rece ived  a 90-percent  Fe tu rn  on o u r  q u e s t i o n n a i r e s .  

We in te rv iewed o f f i c i a l s  o f  S t a t e  departments  of eduea t ion ,  
- - 

t e a c h e r  c o l l e g e s  and u n i v e r s i t i e s ,  and school  d i s t r i c t s  i n  

fou r  S t a t e s  t o  expand on t h e i r  r e p l i e s .  We a l s o  t a l k e d  wi th  

a number o f - t e a c h e r s  t o  o b t a i n  t h e i r  comments on v a r i o u s  i s -  

sues  bea r ing  on t h e  supply-and-demand s i t u a t i o n .  
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Our planned r e p o r t  on t h e  r e s u l t s  o f  t h e  review w i l l  
.~ 

provide  informat ion  - t h a t  should  be u s e f u l  t o  t h e  Congress i n  

i t s  d e l i b e r a t i o n s  on l e g i s l a t i o n  governing programs t h a t  con-  

t r i b u t e  t o  t he  supply o f  t e a c h e r s .  

Review o f  t h e  Tmulementation o f  t h e  

- . -  

Emergency School Ass i s t ance  Program 
.- 

Another review i n  t h e  educa t ion  a r e a ,  a l though n o t  

s t r i c t l y  an e v a l u a t i o n  o f  t h e  e f f e c t i v e - n e s s  o f  an educa t ion  

program, was' made a t  t h e  r e q u e s t  of  t h e  Chairman o f  t h e  Senate  

Cq S e l e c t  Committee on Equal Educat iona l  Opportuni ty .  He r e -  3 -,.e-.> 
'\ 

ques ted  t h a t  we review and r e p o r t  on t h e  implementati-on of  t h e  

Emergency School Ass i s t ance  Program admin i s t e red  by t h e  Depart-  

ment o f  Healfh,  Educat ion,  and Welfare .  The Chairman wanted 
* . t -  

t o  know how e f f e c t i v e l y  t h e  i n i t i a l  $75  m i l l i o n  appropr i a t ed  
I 

f o r  t h e  program was be ing  s p e n t  b e f o r e  t h e  Congress f i n a l i z e d  

proposed l e g i s l a t i o n  a u t h o r i z i n g  an a d d i t i o n a l  $ 1 . 5  b i l l i o n  

f o r  t he  program. The program provides  g r a n t s  t o  school  d i s -  

t r i c t s  t o  de f ray  t h e  costs of meeting s p e c i a l  problems a r i s i n g  . 
-. 

. from t h e  deseg rega t ion  of e lementary and secondary s c h o o l s .  
. _. ~ 

Before making the  review we d i scussed  our  planned approach 

wi th  s t a f f  members o f  t h e  Committee and reached agreement on 

t h e  n a t u r e  and scope o f  t h e  review s o  t h a t  our  r e p o r t i n g  would 

be r e spons ive  t o  t h e  Committee's i n t e r e s t .  This  approach 
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g r e a t l y  f a c i l i t a t e d  t h e  p lanning  and executi-on o f  t h e  review 

which involved our  Washington s t a f f  and t h e  s t a f f s  o f  f i v e  
- ~ - .  

I 

__ I _  . o f  our . r eg iona l  o f f i c e s .  - 

We reviewed t h e  implementation o f  t h e  program i n  two 

phases ,  The f i r s t  phase involved  a review of  t h e  Department 's  

g ran t  approval  procedures ,  and t h e  second phase  involved a 

review o f  t h e  a c t i v i t i e s  of school,  d i s t r i c t s  i n  implementing 

-_ 

the  program. 

I n  our r e p o r t  on t h e  f i r s t  phase ,  da t ed  March 5 ,  1 9 7 1 ,  

we expressed  t h e  b e l i e f  t h a t  i n  many cases  schoo l  d i s t r i c t s  

had n o t  submi t ted  w i t h  t h e i r  a p p l i c a t i o n s  , nor  had t h e  Depart-  

ment ob ta ined ,  s u f f i c i e n ?  in fo rma t ion  t o  enab le  p rope r  d e t e r -  

minat ions t h a t  t h e  g r a n t s  had been made i n  accordance w i t h  

program r e g u l a t i o n s  o r  t h a t  t h e  g r a n t s  had been i n  l i n e  w i t h  

t he  purpose of t h e  program. M o s t  :of t h e  a p p l i c a t i o n s  d i d  n o t  

con ta in  comprehensive s t a t emen t s  of the! problems f aced  i n  

achiev ing  and ma in ta in ing  desegrega ted  school  systems,  nor  d i d  

they con ta in  adequate descr ip t i -ons  of t h e  proyosed a c t i v i t i e s  

designed t o  meet- such problems comprehensively.and e f f e c t i v e l y .  

P a r t i c u l a r l y ,  t h e r e  was l i t t l e  i n fo rma t ion  i n  t h e  Department 's  

r e g i o n a l  f i l e s  about how t h e  proposed a c t i v i t i e s  would meet 

the  s p e c i a l  needs of  t h e  c h i l d r e n  i n c i d e n t  t o  t h e  e l i m i n a t i o n  

of  r a c i a l  s e g r e g a t i o n  and d i s c r i m i n a t i o n  i n  t h e  schools .  

26 



- - _  - 

I n  our r e p o r t  on t h e  second phase ,  d a t e d  September 2 9 ,  - - - 

1 9 7 1 ,  we p o i n t e d  ou t  t h a t  (1) i n  many cases  school  d i s t r i c t s  

were n o t  complying w i t h  t h e  Department 's  r e g u l a t i o n s  and t h e  

assurances  given i n  t h e i r  a p p l i c a t i o n s ,  ( 2 )  i n  some d i s t r i c t s  
- -  -- - 

p r o j e c t  a c t i v i t i e s  might n o t  be implemented o r  would be only 

p a r t i a l l y  implemented d u r i n g  t h e  - g r a n t  p e r i o d ,  l e a v i n g  unsolved 

the  problems of  deseg rega t ion ,  and (3) some p r o j e c t  a c t i v i t i e s  
._ 

appeared t o  be d i r e c t e d  more toward a i d i n g  educa t ion  --i-n g e n e r a l  

r a t h e r  t han  'toward s o l v i n g  problems a r i s i n g  f rom deseg rega t ion .  

We were t o l d  t h a t  our  r e p o r t  f i n d i n g s ,  conc lus ions ,  and 

recommendations were o f  c o n s i d e r a b l e  a s s i s t a n c e  t o  t h e  Senate  

S e l e c t  Committee on Equal Educat iona l  Opportuni ty  and t h e  House 

General Subcommittee on Educat ion i n  t h e i r  formula t ion  o f  p ro -  

posed new l e g i s l a t i o n  f o r  t h e  program. The Emergency School 

Act b i l l  t h a t  was f i n a l l y  enac ted  c o n t a i n s  s t r o n g  sa fegua rds  

1.: L> ; -7 ' . 1- 

and a d m i n i s t r a t i v e  g u i d e l i n e s  t o  i n s u r e  p rope r  a d m i n i s t r a t i o n  

o f  t h e  program. A l s o  as a r e s u l t  o f  o u r  rev iew,  t h e  Depart-  

ment has  taken  s t e p s  t o  s t r e n g t h e n  i t s  a d m i n i s t r a t i o n  of  t h e  . 
- - program. 

- 

Eva lua t ion  of  t h e  
Pub1 i c  Emnlovment P r o g r a m  

On J u l y  1 2 ,  1 9 7 1 ,  t h e  P r e s i d e n t  s igned  t h e  Emergency 

Employment Act a u t h o r i z i n g  a p p r o p r i a t i o n s  of'$2.25 b i l l i o n  

over  a 2-year p e r i o d  t o  provide  g r a n t s  f o r  p u b l i c  s e r v i c e  j o b s  
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- -~ 

f o r  unemployed and underemployed persons  - throughout  t h e  Nation. - 

The a c t  a l s o  was d i r e c t e d  toward meeting t h e  p u b l i c  s e r v i c e  

needs of S t a t e s ,  c o u n t i e s ,  and c i t i e s .  
_ _  - 

- -  - - 

On J u l y  2 8 ,  1 9 7 1 ,  l e s s  t han  a month a f t e r  t h e  a c t  was 

s i  gne d , t h e  Chairman, Subcommittee on Employment , Manpower , 
I- 
/ *  ,,\ and Poverty,  Senate  Committee on Labor and P u b l i c  Welfare ,  5 P ' L  

_ _  
r eques t ed  GAO t o  conduct an ongoing review and e v a l u a t i o n  o f  

/~ the  program undertaken by t h e  Department of Lab-or t-o-Tmple- 5; 

ment t h e  ac t .  

Since funds were t o  be a l l o c a t e d  t o  S t a t e s ,  c o u n t i e s ,  

c i t i e s  and Indian  t r i b e s ,  we decided t h a t  each of o u r . 1 0  r e -  

g i o n a l  o f f i c e s  involved i n  t h e  review should be r e s p o n s i b l e  

f o r  a t  l e a s t  two d i f f e r e n t  u n i t s  o f  government. We reviewed 
* . 1. 

program a c t i v i t i e s  o f  7 S t a t e s ,  1 7  c o u n t i e s ,  11 c i t i e s ,  and 

1 2  Ind ian  t r i b e s  i n  3 S t a t e s .  

The r e q u e s t  f o r  an ongoing review and e v a l u a t i o n  meant 

t h a t  we would be j u s t  a s t e p  behind t h e  Department a s  i t  imple- 

mented the  prog,ram. Because i t ,would n o t  be p o s s i b l e  t o  i n i - ,  

t i a l l y  revieiq th_e program i n  i t s  e n t i r e t y ,  we developed p l a n s  

t o  review and r e p o r t  t o  t h e  Subcommittee on v a r i o u s  phases  o f  

- 

- 
_- 

a c t i v i t i y  as  t h e  program evolved.  

Our f i r s t  s t e p  was t o  review t h e  Department 's  p rocedures  

f o r  a l l o c a t i n g  funds among t h e  6 5 0  o r  s o  c i t i e s ,  c o u n t i e s ,  



Sta t e s - ,  and Ind ian  o r g a n i z a t i o n s  des igna ted  -as  program a g e n t s .  

This work was s t a r t e d  i n  September 1 9 7 1 ,  and a r e p o r t  on t h i s  

phase was i s s u e d  i n  December o f  t h a t  y e a r .  - Subsequent ly ,_we 
- -. - 

r e p o r t e d  t o  t h e  Subcommittee on t h e  p r e p a r a t i o n  and approval  

o f  p l a n s  t o  implement t h e  program, t h e  de l ays  i n  h i r i n g  program 

p a r t i c i p a n t s ,  t h e  s e l e c t i o n  and- enro l lment  o f  p a r t i c i p a n t s ,  - t he  

types  o f  j obs  o f f e r e d  t o  unemployed pe r sons ,  and t h e  impact o f  
.- 

g r a n t s  t o  Ind ian  t r i b e s ,  

We a l s o  have work i n  p rocess  on ,(1) Ithe o p e r a t i o n  o f  t h e  

program i n  r u r a l  and g h e t t o  a r e a s ,  ( 2 )  p u b l i c  s e r v i c e  b e n e f i t s  

f rom j o b s  under t h e  program, and ( 3 )  placement o f  p a r t i c i p a n t s  

i n  permanent j obs .  Our Yyera l l  obs,ervat ions and conclus ions  

concerning t h e  programIs o p e r a t i o n  an'd t h e  proposed changes 

which could make it more e f f e c t i v e  w i l l  be provided  t o  t h e  

Chairman i n  a summary r e p o r t .  

Both t h e  Emergency Employment A c t  and t h e  Manpower Devel- 

opment and Tra in ing  A c t  w i l l  e x p i r e  on June 3 0 ,  1973. The 

e x p i r a t i o n  of t h e s e  two major p- ie~ces o f  manpower l e g i s l a t i o n  

gua ran tees  that-new manpower l e g i s l a t i o n  w i l l  be a major i s s u e  

i n  t h e  c u r r e n t  s e s s i o n  of t h e  Congress. Through reviews and 

- 

_- 

r e p o r t s  such as t h e  type made a t  t h e  Chairman's r e q u e s t ,  we 

a r e . a b l e  t o  provide  a s s i s t a n c e  t o  t h e  Congress i n  i t s  d e l i b e r a -  

t i o n s  on such new l e g i s l a t i o n .  
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C O N C L U S I O N  

- _  

As you can see  f r o m  t h e s e  examples, t h e  assessment  o f  
- .- 

a program's e f f e c t i v e n e s s  i s  a d i f f i c u l t  - t a s k .  .- _. 

Our concepts  and our  methods of account ing  f o r  t h e  

r e s u l t s  o f  s o c i a l  programs a r e  p r i m i t i v e  a t  b e s t .  We need 

t o  develop methods o f  account ing  t h a t  n o t  only w i l l  c l e a r l y  .- 

show what we i n v e s t  i n  t h e s e  programs b u t  what i s  accomplished 

i n  r e l a t i o n  t o  what was sought .  

We need account ing techniques  t o  measure t h e  d i f f e r e n c e s  

i n  s o c i a l  c o n d i t i o v s .  We need t o  know what happens t o  people  

a f f e c t e d  by c e r t a i n  programs as compared t o  people  who a r e  

. . t -  n o t  a f f e c t e d .  

No one doubts t he  p r a c t i c a l  d i f f i c u l t i e s  o f  a s s e s s i n g  

t h e  c o s t  and b e n e f i t s  of s o c i a l  programs and of e v a l u a t i n g  

t h e  impact of t h e s e  programs i n  many s i t u a t i o n s .  

Those peop le ,  a t  a l l  l e v e l s  of government, r e s p o n s i b l e  

f o r  program formula t ion  and e v a l u a t i o n  system des ign  must 

work a t  s o l v i n g  t h e s e  problems -tt, provide  program managers 

wi th  informatFon- they  can use t o  e v a l u a t e  success  and d e t e r -  

mine whether approaches o r  funding  l e v e l s  need t o  be  r e v i s e d .  

- 

_- 

We i n  t h e  GAO a r e  con t inu ing  t o  work on new e v a l u a t i o n  

methods and techniques t o  improve our  a b i l i t y  t o  a s s e s s  

3 0  



$ '  - .c ." 
, 

educa t iona l  e f f e c t i v e n e s s  and enabl-e us  t o  con t inue  t o  

d e l i v e r  meaningful i n fo rma t ion  t o  t h e  Congress. 
._ __ - - 

In the  f i n a l  a n a l y s i s ,  t he  ha rd  cjioi.ces wil-1 be  p o l i t i -  
I 

c a l  c l ioices ,  b u t  p o l i t i c a l  l e a d e r s  and t h e  p u b l i c  need i n -  

c r eased  awareness o f  t he  arguments p r o  and con of  t h e  choices  

t h a t  must be made. Those who want t o  do r i g h t - s h o u l d - a t  

l e a s t  be equipped wi th  good informat ion .  
_ _  . . ~  . - - 
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