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Chapter 1 

INTRODUCTION 

Purpose and Need for Human 

Services Integration 

The purpose of human services integration is to 

provide a complete array of services to those who need them 

with fewer barriers due to professional, programmatic, 

locational, and organizational differences. (Council of 

State Governments, 1974: 1) By definition, human services 

integration is a process of overcoming fragmentation, 

duplication and inefficient use of resources, in the human 

service system, so that an individual's or family's needs 

may be treated in a more coordinated and comprehensive 

manner. This particular definition was advanced because it 

considers both the process and purpose of services inte-

gration. It is necessary to emphasize that the ultimate 

goal of services integration is a more effective and efficient 

system rather than integration per se. It is also important 

to understand that this study does not consider human services 
integration as a condition that either prevails or does not. 

Rather, it is "a characteristic of service delivery systems 

that is approached and achieved in degrees by managers and 

administrators of general and special function agencies." 

(Mikulecky, 1974:79) 
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This study was concerned then, with the process of, 

rather than the product of, services integration. Thus, the 

word integration as it was used in this study should be 

taken to refer to those activities which serve to link the 

programs of independent service providers for the purpose 

of providing a comprehensive continuum of services to clients. 

Principal obstacles to the effective provision of 

human services have been found to be: (1) fragmentation 

among the many human service provider agencies; (2) rigid 

structure of state and local service agencies; (3) inadEquate 

coordination and communication among agencies providing 

human services; and (4) absence within the states of a 

single focus for accountability. (The Research Group, Inc., 

1972:5) Complaints about the present human service system 

are well summarized by Myron Weiner (1974:37): 

The real crisis in modern society today, as 
expressed in all of the symptoms of turmoil 
and internal strife, is our inability to 
manage large complex institutions, straight-
jacketed with out-of-date, early twentieth-
century concepts of specialization, segmenta-
tion, and compartmentalization. 

Arguments favoring human services integration usually 

center on aspects of administrative efficiency and effective-

ness. A case can also be made for increased understanding 

of human service needs resulting from the focusing of varied 
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perspectives on a common service goal or common client. 

Better understanding of clients' needs and of alterna-

tive approaches to attaining a particular service goal are 

the essential preludes to more effective service delivery. 

In general, the various rationales for services 

integration can be incorporated into two propositions. The 

first is that the availability of services to clients who 

need the services of more than one service provider is 

greater if delivery is integrated rather than fragmented. 

(Here, availability encompasses the meanings of accessi-

bility as well as the existence of services.) The second is 

that the efficiency in the delivery of services to clients 

who need the services of more than one service provider is 

greater if delivery is integrated rather than fragmented. 

(The Research Group, Inc., 1972, quoting Martin Rein:7) 

Integration is addressed geographically, function-

ally, and governmentally. Functional integration is 

evidenced by the creation of an agency which merges several 

departments administering complementary services. This 

"superagency" concept, where it has been put into practice, 

has paralleled the movement toward "streamlined" state 

government. Where functional integration has occurred, it 

has usually been followed by geographic decentralization of 

state service administration to sub-state district levels. 

(The Research Group, Inc., 1972:4) 

While service integration efforts must consider 
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geographic, functional, and governmental levels of integra-

tion, the human service system should also be considered to 

be characterized by a structural and procedural network. 

The structural network refers to organizational arrange-

ments, diffusion of power and agency size. The procedural 

network encompasses those processes necessary to the opera-

tion of a human service system, such as planning, managemen~ 

and delivery. The various components of the latter network 

require coordination in the collection and dissemination of 

information, in the monitoring and evaluation of existing 

programs, and in administrative arrangements. These phases 

of planning and management and delivery are all components 

in the process of human services integration. 

Trends in Human Services Integration 

Human services integration is an issue of current 

concern to many State governments. The United States Depart-

ment of Health, Education, and Welfare has funded numerous 

services integration projects, and the effort has received 

widespread recognition since the proposal by President Nixon 

of the Allied Services Act of 1972. The basic premises of 

this Act are: first, that a unified service delivery system 

can be developed through a comprehensive planning process 

for geographic service areas with common goals; second, that 

state and local elected officials should be involved in 

service planning; and third, that local service plans should 
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be developed by local elected officials 1nvolving public 

and private service providers and consumer groups. (The 

Research Group, Inc., 1972:3-4) 

Interest in the concept of services integration has 

also been occasioned by recent reorganization of the 

departmental structure in many state governments. Thirty-

seven State governments have undertaken some form of 

reorganization of their executive branches since 1964. 

Twenty-six states have created a superagency, combining at 

least four service functions. (The Research Group, Inc., 

1972:1) 

Other conditions and trends have served as impetus 

for the services integration movement. President Nixon's 

attempt to reorganize the domestic functions into four 

departments--Natural Resources, Community Development, 

Economic Development, and Human Resources--while unsuccess-

ful, nevertheless focused attention on manageability and 

effectiveness of service delivery. Nixon also launched the 

Federal Assistance Review (FAR) Program, which was con-

cerned with developing viable alternatives to categorical 

grant administration and policies. Under the leadership 

of the Office of Management and Budget, this program 

initiated some policies and procedures which have been 

instrumental to the process of human services integration. 

Among these accomplishments were: (1) the establishment of 

standard federal agency regional boundaries, and of an 
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administrative center within each region, in which federal 

agencies were expected to co-locate their offices for the 

furtherance of interagency coordination; (2) establishment 

of federal regional councils in each of the administrative 

centers, with principal granter agencies serving as members; 

(3) integrated grant administration, using the lead agency 

concept; and (4) state and local evaluation of federally 

assisted projects, through the provisions of Office of 

Management and Budget Circular No. A-95. (Dean, 1974:54-55) 

Revenue sharing has been an additional effort in the direc-

tion of increasing the policy-making and planning capability 

of state and local government, as well as simplifying the 

process of grant administration. 

Increased emphasis by academicians and professionals 

on a systems approach to problem solving has been extended 

in application and analysis to the human service system. 

Social reporting, particularly in the form of social indica-

tors, has recently acquired a reputation as an enterprise 

worthy of study by some government agencies. Directed 

toward general demographic assessment including societal 

problem surveys and/or program impact statements concerning 

the effectiveness of specific service activities, social 

reporting can result in both better planning capacity and 

more comprehensive social needs assessments. (Bunge, 

1973:553) In addition, the concern since the administration 

of the Great Society programs of the mid-1960's, for 
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performance and program evaluation, has shown the difficulty 

of providing meaningful evaluation of isolated, categorical 

programs. 

Another related development, also stemming from the 

Great Society experience, has been the extended coverage of 

human service programs, resulting in increased caseloads to 

service providers and fragmented delivery to clients. This 

was the response of a human service system which attempted 

to meet increasing demands by the incremental addition of 

new programs, without accompanying system reorganization. 

During a recent survey of state human services organizations, 

however, the Human Services Institute for Families and Child-

ren (1974, Preface) identified two significant trends: 

II •• first, the increasing number of states consolidating 

programs under an umbrella agency;. and second, the lack of 

knowledge about alternatives for organizational placement of 

programs and functions, such as planning and evaluation." 

Education has not been included to date in the human 

services integration movement. The Council of State Govern-

ments has just completed a survey of the state-of-the-art of 

human services integration and has concluded that the lack 

of coordination of educational functions with those of other 

human service agencies exists because: 

State expenditures for education--aid to 
support elementary and secondary education 
and direct operation of colleges and uni-
versities--amount to 35 percent of total 
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state expenditures, double that of its 
nearest competitor, welfare. This fact, 
plus the separation of educational admini-
stration under the control of boards and 
elected heads, reinforced by the strength 
of education interest groups, have combined 
to discourage serious thought about estab-
lishing little HEW's in the States. (The 
Council of State Governments, 1974:15) 

It is the researcher's opinion that human services 

integration is not an all or nothing enterprise, and that 

great benefits can be derived from at least coordination 

among agencies in the various phases of planning and man-

agement, with or without centralization of administrative 

control. Under this assumption, it is posited that public 

education has a valuable role to play as one of several 

agencies in efforts to integrate human services at the 

state level. Thus, since public education is a large 

state agency, both in terms of the size of its budget and 

the numbers and types of clients served, this study will 

investigate the desirability and feasibility of involving 

public education in efforts to integrate the provision of 

human services. 

IMPORTANCE OF THE STUDY 

State human service agencies are often far removed 

from actual service to the client. Thus, human services 

programs have, in the past, been developed chiefly in 

response to a crisis or a legal mandate. Rarely has a 
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program been instituted because a systematic and broad-

based assessment of conditions pointed to its necessity 

or desirability. In other words, the human service 

delivery sector has operated in a crisis rather than a 

"proactive" planning mode. (Harmon, 1969) 

There is a need to redefine the appropriate role 

for state agencies involved in the provision of human 

services. Human services integration is one major attempt 

to refocus agency attention on the needs of its clients. 

Since there are many mechanisms for effecting integration 

of services, it is important to develop a situational 

framework for analysis of the feasibility of and appropri-

ate design for services integration. 

The focus in the study will be on the State educa-

tion agency for two reasons: education has been noticeably 

absent in previous services integration projects (with the 

exception of the special functions of.child day care and 

vocational rehabilitation); and education agencies have 

immense human and capital resources under their aegis. 

STATEMENT OF THE PROBLEM 

The problem of this study was to construct a 

situational framework for analysis of the feasibility of, 

and appropriate design for, an integrated human service 

system. This framework was applied to analyze the current 

linkages between the Maryland State Department of Education 
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and the four other human service agencies in Maryland State 

government; specifically, the Department of Employment and 

Social Services, the Department of Economic and Community 

Development, the Department of Health and Mental Hygiene, 

and the Department of Public Safety. The situational frame-

work was also used for purposes of making recommendations 

as to an appropriate role for the Maryland State Department 

of Education in either facilitating or cooperating with 

other Maryland human service agencies toward effecting an 

integrated service system. 

The research questions to be answered with respect 

to this problem were then: 

1. What were the overlaps in target populations 

served by the Maryland State Department of 

Education programs and programs of other human 

service agencies in the State of Maryland? 

2. Were similar target populations receiving 

similar services from more than one agency? 

3. By what mechanisms were the service agencies 

linking the processes of planning and manag-

ing and delivering client-oriented programs? 

4. What were the organizational and environ-

mental characteristics which have inhibited 

or facilitated services integration as 

experienced in other states? 
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5. What indicators or criteria adequately 

described existing provision of services 

arrangements as applied to the relationship 

between the Maryland State Department of 

Education and the other four human service 

agencies in Maryland State government? 

6. What types of services integration efforts 

were both feasible and desirable for the 

Maryland State Department of Education to 

promote with the other four human service 

agencies in Maryland? 

PURPOSE OF THE STUDY 

The purpose of this study was two-fold: first, to 

recommend an appropriate role for the Maryland State Depart-

ment of Education, in concert with other Maryland human 

service agencies, directed toward the integration of State 

human services; and, second, to describe and explain a 

situational framework which can be used by state agencies 

for analysis of the feasibility of, and appropriate design 

for, an integrated system of human services. 

It is the intent of this study to discover those 

linkages between the Maryland State Department of Education 

and other state human service agencies which would tend to 

facilitate further integration of services. It is not the 

purpose of this study to recommend a separate or facilitative 
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role for the Maryland State Department of Education, but 

rather to reconunend ways in which Maryland State human 

service agencies, including The Department of Education, 

can integrate their services. 

LIMITATIONS OF THE STUDY 

This is a case study, limited in analysis to a 

single state and focused on the possible roles and func-

tions of a specific agency, the Maryland State Department 

of Education, in the integration of its own efforts at 

planning, managing, and delivering human services with 

those of other human service agencies. The study did not 

attempt to address geographic integration of services; 

that is, intergovernmental cooperation in services integra-

tion within a political jurisdiction. The study focused 

on the integration of services at the state level, which 

is one or more steps removed from actual service delivery. 

In addition, the study focused on publ1c elementary and 

secondary education (grades K - 12) rather than on the 

entire scope of formal education. One additional limita-

tion should be mentioned. This study did not attempt to 

deal with the success of an integrated human service 

system in bringing about improvement in the effectiveness 

of services delivered. It is assumed that better system 

effect will occur in an integrated system, but it is beyond 

the scope of this study to provide such proof. 
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Several underlying assumptions are inherent through-

out this study: 

1. that coordination between and among human 

service agencies is possible; 

2. that service integration will reap benefits 

to both service providers and service users; 

3. that the needs of clients are as important 

as political and organizational systems to 

the way that services are provided. 

PROCEDURES FOR THE STUDY 

The procedures of the study consisted of three 

separate but related activities. First, the literature on 

the human services integration movement was reviewed to 

provide a state-of-the-art assessment of the movement, as 

well as to determine from the experiences of other states 

the facilitators and inhibitors of services integration. 

State documents -- executive plans, State budgets, the 

Maryland code, and State agency reports -- were also studied 

to provide integration in the State of Maryland. Second, 

interviews with State agency administrators and planners 

were conducted for purposes of validating information 

obtained from documents on cooperative arrangements and on 

operational programs, and for providing recommendations on 

feasible and desirable types of coordination. Third, 
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frameworks for the analysis of organizational arrangement 

of human service agencies and target group-activity 

sector orientation of human service programs were prepared 

for comparison across agencies. Structural and procedural 

cooperative arrangements among/between human service 

agencies were also studied. 

The preliminary frameworks for analysis were devel-

oped through a review of the literature on human services 

integration and on planning in general. Justification for 
the frameworks was obtained through appraisal by a panel of 

experts, consisting of executive-level agency planners and 

administrators. Data obtained for use in the program inven-

tory and for assessing the existing status of interagency 

coordination were also validated through interviews with the 

same panel. Recommendations on the possible roles and func-

tions of the Maryland State Department of Education in human 

services integration were derived from a review of the liter-

ature on the experiences to date in other states, and from 

State documents and interviews with State agency officials. 

study: 

DEFINITION OF TERMS 

The following terms were defined for use in this 

1. Activity sector -- a category for classifi-

cation of agency programs that clusters 

common services. 
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2. Agency programs -- a structured activity of an 

agency, receiving funding and administered by 

agency staff. 

3. Coordinative mechanisms -- definable vehicles, 

both structural and procedural, for facilitating 

common use of, or sharing of resources. 

4. Structural coordinative mechanisms -- those 

organizational characteristics that define 

positions and levels of authority, and document 

interrelationships. 

5. Procedural coordinative mechanisms -- those 

organizational characteristics that define 

the process, or interactions among, and method 

of utilization of, agency resources (staff, 

time schedule, funds) toward the accomplishment 

of a specified task. 

6. Effectiveness -- an index of the degree to which 

the specified tangible objectives have been 

attained. 

7. Efficiency -- an index of the ability to maximize 

the output achieved with a given level of input. 

8. Human services -- those agency activities 

designed to address the social, economic and 

psychological needs of human beings. As applied 

to the State of Maryland, human service programs 

are operated by the following agencies: The 
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Maryland State Department of Education; the 

Department of Public Safety, the Department 

of Economic and Community Development, the 

Department of.Employment and Social Services, 

and the Department of Health and Mental Hygiene. 

9. Human services delivery -- the point of contact, 

or of continuing contact between human service 

provider and user. 

10. Human services integration -- a process of 

overcoming fragmentation, duplication, and inef-

ficient use of resources in the human service 

system so that an individual's or family's needs 

may be treated in a more coordinated and com-

prehensive manner. The chief purposes of human 

services integration are to increase the avail-

ability of services to clients who must deal 

with more than one service provider, and to 

increase efficiency and effectiveness in service 

delivery. 

11. Management -- the continuing act of determining 

the utilization of allocated resources. 

12. Planning -- rationally-ordered action, implying 

a conscious attempt to shape future events. 

13. Service user -- the intended or unintended 

beneficiary of service delivery. 



17 

14. Target group -- the intended beneficiaries 

of a service goal. 

ORGANIZATION OF THE STUDY 

Chapter 1 contained an introduction to the human 

services integration movement and noted the lack of involve-

ment of public education in this movement. The problem 

statement was presented, as well as a discussion relating 

to the need for the study. Research procedures were out-

lined, and terms to be used in the study were defined. 

Chapter 2 developed the existing status of human services 

integration in other states and provided an assessment of 

the history of, and rationale for, the movement, through 

a review of the literature. Chapter 3 described the research 

procedures in detail and discussed the stages at which 

analysis was linked to the various procedures. The findings 

of the study were presented and analyzed in Chapter 4. The 

frameworks for analysis were also presented in this Chapter, 

as well as graphic displays of the material used in the 

analysis. Chapter 5 contained conclusions of the study and 

recommendations for the possible roles and functions of 

public education in human services integration. Recommenda-

tions for further study were also included. 



Chapter 2 

REVIEW OF THE LITERATURE AND RESEARCH 

Some deficiencies in the current system of providing 

human services have been noted. From the viewpoint of the 

provider, the proliferation of agencies and programs attempt-

ing to deal with client problems results in rules and pro-

cedures overload, excessive competition for funds and a 

limited view of, and capacity to serve the client. The 

service user faces numerous administrative barriers and 

other obstacles in the form of inaccessibility which make 

comprehensive diagnosis and treatment a time-consuming and 

costly ordeal. The interest in human services integration 

is an attempt to address these two major problems, effective-

ness in the provision of, and availability in the use of, 

human services. 

Human services integration is a complex phenomenon, 

and must be viewed in terms of what is both desirable and 

feasible to accomplish. The testing of the proposed 

Allied Services Act, through the awarding of HEW Partner-

ship and SITO (Services Integration Targets of Opportunity) 

Grants, has proceeded for two to three years. A sizable 

amount of reporting by grantee agencies has been accom-

plished. HEW has also contracted several studies, both to 

ascertain the progress of these agencies and to obtain 

18 
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their evaluation of the Allied Services proposal. These 

reports and studies provided valuable information for asses-

sing the environmental and systems factors important to the 

process of services integration. They also demonstrated 

the wide range of actual and potential integrating tech-

niques, and organizational mechanisms for implementing those 

techniques. In addition to studies on the HEW Partnership 

and SITO projects, a number of non-HEW studies have been 

conducted. These studies were more general and slightly 

more theoretical, and thus were helpful in suggesting various 

frameworks for analysis. 

HUMAN SERVICES INTEGRATION IN THE STATES 

Thirty-eight States are now, or have at some time 

since 1972, participated in human services integration 

projects. (See Exhibit I, compiled from two HEW listings of 

Partnership and SITO grant recipients.} Two kinds of federal 

grants are sponsoring these projects -- the Partnership 

Grants and the SITO Grants. Partnership Grants are designed 

to strengthen the capacity of state and local governments 

to plan and manage the delivery of human services. They 

are often referred to as ''capacity-building" grants. SITO 

seeks to determine the components and/or techniques that 

are critical.in the delivery of integrated human services. 

Both types of demonstration projects have a common objective 

-- improved delivery of services to clients. Partnership 
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Grants, begun in fiscal year 1974, are intended to build 

on the knowledge gained from the SITO projects, begun in 

fiscal year 1971. Together, these programs have been de-

signed with implementation of the proposed Allied Services 

Act in mind. Projects have been funded at various levels of 

governmental organization and with differing techniques and 

strategies for improving service delivery, since it is rec-

ognized that no single model of services integration would 

be effective in implementation. Consequently, sixteen of 

the thirty-eight states funded under these programs are 

carrying out projects which have applications to more than 

one level of government within the state. (See Exhibit!). 

The demonstration projects range in type from a description 

of existing networks to the development of a new all-

encompassing governmental body for the purpose of coordi-

nating human services delivery. The full range of project 

types is displayed in the "Description" column of Exhibit 1. 

The focus in this review was on projects initiated 

at, or having application to, state-level human service 

activities. There were twenty-eight such projects. All 

SITO and Partnership projects were reviewed, however, since 

some of the most innovative and sophisticated demonstra-

tions were conducted at the level of regional or municipal 

government. 

The Human Ecology Institute was given a SITO Grant 

to provide a state-of-the-art assessment of the SITO Grant 



?.l 

projects. This report discusses the projects in terms of 

three possible orientations--systems development, manage-

ment reorganization, and operations research. A systems 

development orientation refers to an attempt to develop and 

implement a model for a human service system, regardless of 

the existing human service network/structure. The report 

also develops an ideal systems model for human services, and 

judges the systems development orientation of any one pro-

ject based on its approximation to this model. In order for 

a human service system to relate adequately to the commun-

ity served, it must consist of seven structural elements, as 

follows: (1) a set of community members to be served, 

(2) system governance, (3) effect specification, (4) system 

manager, (5) a human service system which acts on clients 

to produce desired results, (6) an audit of effects achieved, 

and (7) funding of an operating system. (The Human Ecol-

ogy Institute, 1974:4} The management reorganization 

orientation refers to attempts to alter the organizational 

structure or procedures by which human service delivery is 

planned and managed. The operations research orientation is 

limited in focus but often sophisticated in depth of analysis 

and application. This approach refers to alterations in one 

or more specific administrative operations which directly 

impact on the delivery of services, such as a computerized 

information system, a revised client pathway, and referral 

network, etc. 
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Based on these three orientations, and the descrip-

tion of an ideal systems model for human services, the 

Human Ecology Institute summarizes the following general 

findings about the twenty-two SITO projects studied: 

1) Since a system is defined as having an effect 
specification (i.e., a definition of desired 
and/or expected outcomes), none of the pro-
jects can be identified as having a ''system". 

2) Most projects are a composite of management 
reorganization, operations research, and 
systems development. 

3) Only one project--Minnesota--has legislation 
to support human services integration without 
reference to a particular state agency. 

4) Most of the projects involve some management 
reorganization in existing public human service 
agencies. 

5) All state SITO projects are part of statewide 
reorganization efforts, either planned or 
under way. 

6) Projects evidence an inability to define out-
come measures which reflect changes in the 
need status of clients rather than organiza-
tional performance. (The Human Ecology Insti-
tute, 1974:51-55) 

MECHANISMS/STRATEGIES FOR INTEGRATING 

HUMAN SERVICES 

Robert Agranoff (1974:45-46) discusses trends in the 

human service integration movement, focusing on the range in 

types of organized efforts. The following discussion ex-

plains his major points. The most basic integrative networks 

are those which center around informal contacts between 
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workers in the various agencies. These contacts often 

result in an information flow and program cooperation which 

might not otherwise have occurred. Sometimes these informal 

contacts result in more formalized relationships. A case 

in point is Will County, Illinois, where agencies whose 

separate domains were children's services, vocational 

rehabilitation, physical rehabilitation, special education, 

mental health, developmental disabilities, youth services, 

and senior citizens, formed a service network consisting of 

established target populations, and service agreements. 

This might be termed a "bottom-up" rather than a "top-down" 

initiated strategy. 

Also at the community level, the multi-service center 

is an increasingly popular form of addressing the present 

inaccessibility of services to clients. The Community 

Action Programs (CAP), and other community-based citizens' 

organizations begun in the 1960's, have helped to foster 

the linkage of public and private agencies in planning and 

developing community service. 

Another trend is the creation of coordinating 

agencies to deal with a specific target population. The 

child care councils (4-C's) and councils on the aging are 

two examples. Sharing of personnel is another way some 

agencies have attempted to better coordinate the operation 

of related programs. Information and referral systems often 

accompany or precede such efforts. 
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With regard to levels of governmental organization, 

coordination of human service programs has and is occurring 

both horizontally and vertically. Moreover, intragovern-

mental coordination is being fostered by way of departmental 

reorganization and consolidation. If this consolidation is 

extensive, the resulting department is often referred to as 

an "umbrella" or "superagency". 

Finally, regional and state planning agencies often 

contribute to the movement toward service integration by per-

forming such vital functions as comprehensive needs assess-

ment, resources surveys, and provision of information. 

The Council of State Governments (CSG) also received 

a SITO grant to evaluate and investigate the role of state 

governments in human services integration. Of the twenty 

states studied for this project, CSG reports on the variety 

of structural and administrative arrangements attempted thus 

far: 

•.. 13 have comprehensive human resource 
departments. Three of these States -- Arizona, 
Georgia, and Washington -- have had integrated 
departments in which at least some of the 
program delivery through regional or area 
offices is administered through a vertical 
structure responsible for all programs; the 
functional areas such as public assistance-
social services, mental health, and health 
are organized to provide overall guidance but 
not direct delivery. Another eight States --
Arkansas, Delaware, Florida, Louisian~, North 
Carolina, Oregon, Utah, and Wisconsin -- have 
consolidated departments. In these, the 
human resource agency has substantial 
authority for program operations; administra-
tive functions such as budgeting, planning, 
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accounting, and personnel are centralized, but 
major programs are operated directly by 
separate divisions. Two States, California and 
Massachusetts, have confederated agencies, in 
which the organization and legal authority of 
the old departments remain as before; the new 
agency has primarily budgeting, planning, and 
coordinating authority. (The Council of State 
Governments, 1974:1-2) 

The Research Group, Inc., (1972:28) have distinguished 

four types of powers used by superagency directors in coordi-

nating services. These are: 

1. The power of single line authority over 
the line divisions of the agency. This 
includes the power to appoint and dismiss 
division heads and to direct the internal 
affairs of the various divisions. 

2. The power to conduct internal reorganiza-
tion of the department. This includes the 
power to create and/or abolish divisions, 
to reassign functions to other divisions, 
and to create consolidated offices for 
departmental administrative services and 
planning. 

3. The power of budgeting and allocation of 
resources to the line divisons .•• 

4. The power to conduct comprehensive planning 
for the functional services provided by the 
department. 

ABT Associates, Inc. (Part II, 1971:1) have prepared 

a three-volume report for HEW on service integration tech-

niques found among the eleven SITO projects which they 

studied. Ten separate techniques were used, in various com-

binations by these projects. They were: co-location of 
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services, shared core service functions, mechanism for 

information, referral and follow-up, agreements to provide 

complementary services, joint funding, target group advo-

cacy, non-categorical program administration, coordinated 

program planning, and leadership role for general purpose 

government. 

Otis Brown, Director of Virginia's Department of 

Human Resources, has detailed a number of issues which 

should be addressed in considering the type of adminis-

trative and policy change, with which the Virginia SITO 

project is concerned (Brown, unpublished memorandum). 

First is the issue of state versus local control in matters 

of policy determination and financing. Integration of human 

services requires delineation of these responsibilities, 

especially if control changes are anticipated. 

Second is the consideration of two alter~atives to 

existing decision-making at the state level--the lead agency 

concept.and the State Board concept. The lead agency would 

be the decision-making agent relative to specific projects. 

All represented agencies would formally agree to jurisdic-

tion of the lead agency. The State Board concept generally 

refers to the formation of an interagency board of directors, 

to function as the chief decision-making body. 

The third issue is the use of advisory bodies and 

their component powers, functions, and composition. The 

State Planning Agency for Minnesota discusses the possible 
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roles and functions of advisory bodies in some depth. The 

implications of several ways of using advisory bodies are 

considered, especially as they relate to the range of possi-

ble roles for the Human Services Board and ±ts Director and 

staff, which is Minnesota's chief mechanism for human ser-

vices integration. (Minnesota's State Planning Agency 1974: 

7-16) 

Perhaps the most detailed categorization of inte-

grating linkages was drawn up by Social and Rehabilitative 

Services of HEW, (1972:10-12) The following list was com-

piled as part of a framework by which to evaluate the ser-

vices integration projects: 

Administrative Linkages 
1. Fiscal 

joint budgeting 
joint funding 
fund transfer 
purchase of service 

2. Personnel practices 
consolidated personnel administration 
joint use of staff 
staff transfer 
staff outstationing 
co-location 

3. Planning and programming 
joint planning 
joint development of operating policies 
joint programming 
information sharing 
joint evaluation 

4. Administrative support services 
record keeping 
grants management 
central support services 
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Direct Service Linkages 
1. Core services 

outreach 
intake 
diagnosis 
referral 
follow-up 

2. Modes of case coordination 
case conference 
case coordinator 
case team 
(Refer to Exhibit I~ 

The purpose of citing the above references to mechan-

isms and strategies for integrating human services was to 

demonstrate several points: first, that each report has 

approached the concept from a different point of view; sec-

ond, that while no two reports reach the exact same conclu-

sions, the differences are more a matter of analytic frame-

work than substance; and third, that the range of findings 

emphasize the complexity of the human services integration 

process. This process is complex because it impacts on more 

than one level of governmental organization, because it in-

volves issues of policy-making and control, because it has 

many possible component processes, including planning, bud-

geting, evaluation, information networks, and general manage-

ment, because it is dealing with two broad perspectives on 

human services -- that of the provider and that of the user--

and finally, because there are varieties of ways to integrate 

human services for delivery, rather than a single model. 

Other sources of information on various integrating tech-



niques were also reviewed, and should be mentioned due to 

their applicability to this topic. They were: The Human 

Services Institute for Children and Families (1974), The 

Division of State Planning and Community Affairs, State of 

Virginia (1973), Harbridge House, Inc. (1972), and Applied 

Human Services Systems (1972). 

To summarize the preceding information and categori-

zations of service integration techniques, the following 

framework was provided for later application to human ser-

vice agencies in the State of Maryland. This framework de-

picts a continuum of possible structural and procedural 

arrangements for integration of human services. The first 

category represents the most radical structural changes, and 

the last category lists specific linking procedures which do 

not necessitate a change in organizational structure. (See 

Table I) This continuum of possible structural and proced-

ural mechanisms/arrangements for human services integration 

can be applied to any level of governmental organization and 

shows the wide variation of types and degrees of services 

integration. Exhibit I shows the use of these various 

strategies by State. 

ENVIRONMENTAL AND SYSTEM FACILITATORS 

AND INHIBITORS OF SERVICES 

INTEGRATION 

Because of the wide range of structures and proce-
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TABLE I 

MECHANISMS FOR HUMAN SERVICES INTEGRAU'!ON 

A. Structural Arranger.ients Involvi!1g Creation of a New ;"..gency 
1. Super Agency 

a. comnrehensive (single lir.e a~t~orityj 
b. consolidated (centralized adcinistrative 

functions) 
c. confederated (coordinated olanning and 

budgeting) . 
2. State Board (in~era~ency coordinatin~ and/or oolicy-

making body; no admir.istrative functions) 
3. Lead Agency (creation of new a~ency to act as ori~e 

s~onsor for soecific oroject(s)) · 
4. Hul!lan Services Ins ti ~'.lte (for research and develop-

:ient activities only) a 

B. Structural Arrangements :eaving EY.istin~ Agency Lines 
Intact, but Altering A~ency ?rograc ?espor.sibil!ties 
l. Lead Agency (existin~ agency designatej as pri~e 

soonsor) 
2. N~w advisory/coordinative/planninr functior.s dele-

gated to existing non-o~eratir.~ a~ency; e.g., a 
state planning agenc:, 

C. Structural Arrangements LP-avbg F.xistin? AgPnc:.r Lines 
and Progra~ ?esponsibili:ies Intac: 
l. Co-location of services, as in a one-5top c'.llti-

service cen:er 
2. Creation of a coordir.ating interagency board 

D. Procedural Linkages Iig~:ening Existing A~ency 
Network · 
1. Service a~reements 
2. Consolidaied ner~onnel ad~inistration 
3. Sharin~ oersonnel 
~. Joint use of suonort services 
5. Joint f'.l!lding and/or fiscal canagement 
6. Purchase-of-service 
7. Interagency ~echanis~ for infor:nation, ~efe~ral, 

and follow-uo 
8. Interag~ncy ~ec~anis= for o~treach and int~ke 
9. Joint plannir.g and/or proE"ral?:!:in~ 

10. Co:norehensive n'?Pds assessnent 
11. Non:categorical oro?ra:n a~~inistration 
12. Case coo~dination 
13. Target grou? advocacy--advisory councils 
14. Social data bank 

ar'his category was added at the suggestion of a 
State official during the second round of interviews. 



dures for implementing human services integration being 

tested by SITO and Partnership grantees, evaluative infor-

mation on the projects is voluminous, yet more time is 

needed before conclusive opinions can be stated. From a re-

view of this literature, however, common threads on succes-

ses, failures and environmental contexts for the operation 

of human service systems were found. 

The Human Ecology Institute (1974:2) has identified 

five broad contexts in which a human service system must 

operate. These are, in general terms, the environmental and 

system factors which must be considered in designing or 

improving upon a human service system: 

1. the community served and its relationship to 
the system in terms of what the community wants 
and how it gets what it wants 

2. the network of other community systems within 
which the human service system is embedded and 
with which it must interact 

3. the vertical organization of special-purpose 
and general-purpose government through the 
state to the federal level 

4. the relationship of the human service system 
to any single individual client who is to be 
served 

5. finally, the relationship of the human service 
system to the process of design and develop-
ment (or evolution) which brought it into being ••• 

HEW (1972) narrows the focus to specific linkages and 

provides rather sophisticated analysis of integrating tech-

niques from its study of services integration projects. 
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Exhibit II demonstrates the findings concerning the impact of 

the various linkages found, and the resources, incentives 

and time needed to develop them. (HEW 1972:28-29) Exhibit 

III denonstrates the impact of linkages on the development of 

other 1 ink ages. (HEW 1972:67) These charts prove useful in 

assessing the appropriate integrating techniques for a 

particular level of governmental and/or geographic organiza-

tion. The general findings of the study however, can be 

briefly sununarized as follows: (1) services integration is 

not extensive -- that is, no project has fully developed a 

majority of linkages; (2) services integration is an evolu-

tionary process -- that is, do not expect instant results; 

(3) there is a wide range of factors which facilitate and 

inhibit services integration -- that is, no single factor 

benefited or hindered a majority of the projects; (4) ser-

vices integration results in improved accessibility, continu-

ity, and efficiency; and (5) there is no one best services 

integration model. (HEW 1972: 16-22) 

The third finding deserves greater attention. The 

study concluded that there were several distinct categories 

of facilitators and inhibitors, and that each category was 

comprised of many elements. Each of these categories merits 

some discussion. First is the socio-political environment. 

This is comprised of government, community, public and 

private funding sources. Second, the objectives and prior-

ities of the project itself are critical to the development 
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of integrative efforts. Lack of clear objectives, and lack 

of emphasis on the need for integrative techniques can doom 

a project to failure. Third, the study finds that a strong 

and charismatic director is a great facilitator of services 

integration, when that is a project priority. Fourth, the 

capability of the project staff is another variable which 

influences the ties of the service providers to the project. 

The objectives and attitudes of service providers can also 

make a significant difference in the results of service 

integration efforts. The desire to maintain control of 

funds, and internal procedures may significantly inhibit 

the success of the project. Finally, grant administration 

procedures and policies can be a powerful tool for integra-

tion, if the project director has control over the access of 

service providers to funding. (HEW 1972:16-20) 

One of the most commonly mentioned ingredients 

deemed necessary for effectiveness of services integration 

efforts is adequate authority vested in the leadership of 

the project. Richard Krueger (1974: 23), in discussing 

progress and barriers of services integration in Florida 

says: " . the key to effective integration appears to be 

the establishment of accountability in a single executive, 

and providing that executive with whatever authority he 

needs to effectively operate in the areas for which he has 

accountability." He cites other barriers to services inte-

gration which characterize the Florida effort: lack of a 
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common goal structure, data base inadequacies, lack of 

uniform planning, evaluation, and administrative procedures, 

conflicting statutes, regulations, and policies. (Krueger, 

1974:23-25) 

ABT Associates has surmnarized factors which may im-

pact on the success of services integration projects: start-

up time needed and allowed, degree of self-containment, 

leadership (continuity), amount and kind of baseline data 

required, clearly-defined project objectives, and staff cap-

abilities. (ABT Associates, Part III, 1971:34-35) 

Similarly, the Harbridge House study found the follow-

ing obstacles to services integration named by a majority of 

projects: intergovernmental and interagency relations, 

manpower limitations, diverging or conflicting goals and 

priorities among the various levels of governmental organ-

ization, multiplicity of federal programs, and federal ad-

ministrative requirements. 

1972:6-7) 

(Harbridge House, Final Report, 

Ernst and Ernst studied the feasibility of consoli-

dating two State-level human service departments in the State 

of North Dakota. When considering consolidation of state 

agencies, they say, the primary factor is the relationship 

of their programs. (Ernst and Ernst, 1972:5) Program 

relationships can be viewed in four ways: (1) functional 

similarity, or the degree to which the purposes, goals and 

intent of the programs are similar; (2) relationship of the 
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process, or the similarity of the work involved; (3) the 

similarity of program clientele or target groups; and (4) 

geographical proximity of the program delivery systems. 

(Ernst and Ernst, 1972:10) 

In a similar vein, Benson et. al. (1973:3) posit 

critical dimensions of work coordination as being the most 

significant aspect of the interorganizational network. The 

critical dimensions identified are: extent of agency inter-

action, program articulation, and flexibility of relation-

ships. These elements are used to define the quality of 

work coordination between agencies. A variety of indicators 

are used to measure extent of agency interaction--referrals, 

sharing clients' files, collaborating in the formulation of 

programs, etc. Program articulation refers to the degree 

of coordination of programs, and flexibility of relation-

ships to the extent of freedom from formal guidelines which 

inhibit the sharing of services. 

This study also makes an important distinction be-

tween system to system variables, and system to political 

economy variables. The individual variables which influence 

the equilibrium of the human service system network, and of 

this network to the political economy, are called domain 

consensus, ideological consensus, and interorganization 

evaluation. Each of these variables is concerned with some 

aspect of an agency, or group of agencies' interaction with 

the political system, by establishing a service domain 
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(claimed roles and functions), specific service methods and 

goals (ideological consensus), and attitudes toward other 

agencies (interorganizational evaluation). The authors feel 

that interagency relationships have an important bearing on 

the effectiveness with which public services are provided to 

clients. They believe that coordination can enhance the 

availability of needed services regardless of a client's en-

try point into the service system. (Benson et. al., 1973:iv) 

Organizational equilibrium is analyzed in a political-economic 

context because organizations compete for scarce resources, 

namely, money and authority. The pursuit of scarce resources 

is affected by the capacity of an organization to set the 

terms of the competition, to defend its interests, and to 

force settlements upon other service agencies. The position 

of an agency in the political economy is influenced in part 

by its domain and ideology. The commitment of an agency to 

certain tasks and certain rationales for its approach becomes 

the basis for grants and authority. Alliances with other 

agencies, that is, organizational networks, grow around 

specific domain and ideology packages. (Benson et. al., 1973: 

79-80) Four action orientations expressed in patterns of 

pressure and counterpressure among agencies are identified 

as: (1) fulfillment of program requirements, (2) maintenance 

of a clear domain of high social importance, (3) maintenance 

of orderly and reliable patterns of resource flow, and (4) 

extended application-and defense of agency's paradigm. 
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(Benson, et. al., 1973:119) Action orientations are, there-

fore, expressions of an agency's relationship to the polit~ 

ical-economic environment. These considerations are signifi-

cant when analyzing the feasibility and appropriate design 

for an integrated human services system, since the equilib-

rium status of a human service system affects the amount and 

type of appropriate change in that system. 

The Council of State Governments (CSG) takes still 

another approach to analysis of the key factors in reorgan-

izing human service systems. The focus of their study, how-

ever, is limited to consolidation of state-level human ser-

vice agencies, or the creation of a comprehensive human ser-

vice agency. CSG admits that the key factors could be exam-

ined in several ways--chronologically, organizationally, 

frequency, and importance. In this study, however, they are 

described in terms of legislation, gubernatorial and legis-

lative support, and management. (Council of State Govern-

ments, 1974:61) Establishing a human service agency requires 

legislative action, usually by statute, but sometimes by 

executive order which requires legislative acceptance. 

(Council of State Governments, 1974:61) The study discusses 

those aspects which should be considered in developing legis-

lative acceptance of, and legislative enactments for, a human 

service agency. The importance of goals and/or rationale 

in guiding the initial development is stressed. Flexibility 

in the statute will allow the agency head greater control 
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over the processes of organizing and managing the new 

department. Partisan politics, size of the proposed agency 

and interest group pressures are also significant factors. 

One of the most important factors of successful reorganiza-

tion is political support, especially by the Governor and 

legislators. "The States having gone the furthest towards 

integrated CHRA's (comprehensive human resource agencies) 

• are Arizona and Georgia. Not coincidentally, these are the 

two States that have had the most continuous top-level 

support." (Council of State Governments, 1974:68) 

The CSG study agrees with the findings of the major-

ity of other studies reviewed, that the most important factor 

in bringing about and sustaining successful changes in the 

human service system is the top manager. (Council of State 

Governments, 1974:69) The type of background of the top 

manager also appears to have patterns of relevance: " ••• 

the CHRA's most aggressively pursuing service or adminis-

trative integration are headed by generalists in public or 

business administration rather than officials with long 

backgrounds in program areas." (Council of State Governments, 

1974:69-70) The CSG also mentions factors of federal poli-

cies and grant administration as obstacles to integrating 

activities, but found these factors to be not as significant 

in either facilitating or inhbiting such activities as 

political support, management capacity and good legislation. 

(Council of State Governments, 1974:75-77) 
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On a more general level, Edgar Morphet discusses the 

factors which inhibit change. (Morphet et. al., 1972) This 

discussion pertains to the analysis of social systems, al-

though his primary concern is with the educational system. 

It is interesting to note that the factors which he lists on 

a general level are cited also by the studies concerned with 

the objective of services integration. Forces and factors 

inhibiting change, according to Morphet et. al., are: (1) 

the size of the system-- the larger the size the more diffi-

cult it is to implement change; or structural over-complexity 

adds a new dimension to the problem of change: it diffuses 

power; (2) provisions for resource distribution annual 

budgeting techniques attend first to organizational mainten-

ance; usually little time or money remains to consider change; 

(3) structural rigidity -- legal and administrative provisions 

tend to subordinate structures to functions and functions to 

goals. (Morphet et. al., 1972:115-120) 

It would seem then, that the forces inhibiting change 

in genera+, and in human service systems as well, are chiefly 

fiscal and bureaucratic in nature. 

To summarize, this section has reviewed: (1) the con-

texts within which a human service system must operate, (The 

Human Ecology Institure, Council of State Governments, Benson 

et. al., Morphet et. al.); (2) the relationship of various 

integrating techniques to each other and the time and resour-

ces necessary to develop them, (HEW, Vol. I); (3) critical 
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dimensions of one broad aspect of interagency relationships 

-- work coordination (Ernst and Ernst and Benson et. al.); 

(4) various problems experienced by services integration 

projects (Krueger, Harbridge House, Inc.); and (5) the wide 

range of possible facilitators and inhibitors of services 

integration (HEW, Vol. I, Krueger, ABT Associates, Harbridge 

House, Inc., Council of State Governments). Findings and 

conclusions of each of the component parts of this section 

of the review are summarized below. 

The Contexts Within Which 

a Human Services System 

Must Operate 

Any effort to implement some type of human services 

integration must take into account the social, political and 

economic environment, as well as the existing organizational 

structures of the agencies comprising the human service sys-

tem and the intergovernmental network by which services are 

planned, managed, and delivered. Briefly stated, the social 

environment refers to the conditions and needs of the commun-

ity to be served. Components of the political environment 

are: partisan politics, interest groups, legislative and 

gubernatorial attitudes and support, and the current polit-

ical agenda. The economic environment consists of market 

forces (i.e., demand for, and price of services, as well as 

available supply of qualified personnel) which are brought to 

bear on the allocation of resources from within finite budgets. 
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Factors of organizational structures which become im-

portant considerations for services integration projects are: 

size of the agency structures involved, extent of diffusion 

of power within the organization, and the extent of formal 

rules and procedures to which the agency(ies) is(are) bound. 

The intergovernmental network refers to the extent of 

involvement of the various levels of governmental organiza-

tion in the planning, (needs assessment, priority and goal 

determination), management (budgeting, formulation of policy 

and operational guidelines), and delivery (actual location 

and manner of distribution of services). 

Integrating Techniques--

Interrelationships and 

Resources Necessary for 

_Implementation 

Exhibits II and III summari zc the findings of the HEW 

study regarding integrating techniques. This is the most 

sophisticated analysis of techniques among the studies re-

viewed, and should prove invaluable to an agency or group of 

agencies contemplating services integration. The charts 

suggest logical sequences for development of integrating 

techniques, and the most important factors to the development 

of each. These charts could be useful in designing appropri-

ate system changes. A brief summary of some salient informa-

tion contained therein follows. 
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Five categories of linkages are used: personnel, 

planning and programming, fiscal, administrative support, 

and core services. Certain personnel linkages contribute to 

the development of other types of personnel linkages and 

planning and programming linkages and somewhat less signifi-

cantly to the development of administrative support linkages, 

and core services linkages. Certain planning and programming 

linkages contribute to development of other types of planning 

and prograrrnning linkages and of fiscal linkages, while abet-

ting the development of personnel linkages. Fiscal linkages 

are the most significant for the development of planning and 

programming linkages, and influence somewhat the development 

of administrative support linkages. Administrative support 

linkages contribute significantly to the development of 

planning and programming linkages, as well as to core ser-

vices linkages. Core services linkages are instrumental in 

the development of planning and programming linkages. It 

appears that planning and programming linkages are the 

type of linkages most interrelated with the other types of 

linkages and that personnel and administrative support link-

ages have the most direct impact on the coordination of core 

services. The development of fiscal linkages is aided only 

by the development of planning and programming and other fis-

cal linkages. This suggests that to implement services inte-

gration (that is, assure resources for operation), integra-

tion at the planning and programming level is essential. 
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Exhibit III demonstrated, for each linkage named in Ex-

hibit II, the resources, incentives and time needed for 

implementation, as well as its impact on accessibility, con-

tinuity, and efficiency in the service system. Linkages which 

appear to be most expensive to implement {combining resources, 

incentives and time) are: joint budgeting, consolidated per-

sonnel administration, staff transfer, joint planning, joint 

evaluation, and record keeping. Joint budgeting, planning 

and evaluation each require support staff and control over 

fund access in addition to support by formal authority. Link-

ages which appear to require the least in terms of combined 

resourc~~' incentives and time are: purchase-of-service, 

staff training, information sharing, and sharing of central 

support services. Those linkages which appear to have the 

highest impact on accessibility, continuity, and efficiency 

in the service system are: joint budgeting, purchase-of-

service, co-location, staff outstationing, joint planning, 

joint development of operating policies, joint evaluation; 

central support services, outreach, intake, diagnosis, refer-

ral, follow-up, and case coordination. 

The resources and incentives listed for development 

of the various linkages include: formal authority, control 

over fund access, support staff, cash, persuasion, expertise, 

shared objectives, common facility, client buffer, and limited 

number of grants. These could be viewed as variables of the 

agency system having an influence on the decisions made re-
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garding service integration. Combined, these two charts pro-

vide a framework for situational analysis regarding services 

integration. 

Critical Dimensions of 

Work Coordination 

Work coordination is perhaps the most significant and 

comprehensive aspect of services integration. This critical 

dimension has been described in terms of extent of agency 

interaction, program articulation, and flexibility of agency 

relationships. Equilibrium components of the interagency 

network referred to the type of agency interaction with the 

political-economic environment, and were characterized as 

domain consensus, ideological consensus, and interagency eval-

uation. On a more specific level, kinds of program relation-

ships were mentioned -- functional, work process, clientele 

orientation, and geographic proximity of service delivery. 

Problems Experienced by 

Service Integration 

Projects 

The chief obstacles to human services integration 

reported in the various studies were: lack of a common goal 

structure among coordinating agencies, data base inadequacies, 

lack of uniform planning, evaluation and administrative 

procedures, conflicting and incompatible statutes and poli-

cies, too little start-up time allowed, lack of continuous 
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leadership, manpower limitations, and multiplicity of federal 

programs and federal administrative requirements. 

The Range of Possible 

Facilitators and 

Inhibitors of Services 

Integration 

The material presented throughout this section has 

been summarized in Table II. This table synthesizes the 

findings of the various studies discussed in this chapter. 

It is suggested that each of the variables listed in this 

table is significant for the process of developing and imple-

menting a human services integration project. The literature 

review indicates that the most important among these variables 

which seem to influence the success of service integration 

efforts are: project leadership, top-level political support, 

and relationship of agency programs. 

The information contained in Table II and in Exhibits 

n and IIIforms the basis for developing indicators of probable 

success in achieving the objectives of a particular services 

integration project. Once project objectives are determined, 

ExhibitIIIlends insight into the time, resources, and incen-

tives shown by experience needed to develop a specific inte-

grating technique. The relative impact of that technique 

with regard to the service system is also indicated. Exhibit 

III then demonstrates the logical linkages among integrating 
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TABLE II 

ENVIRONMENTAL AND SYSTEM FACILITATORS AND 
INHIBITORS OF SERVICES INTEGRATION 

Variables 

ENVIRC1'i·iENTAL CHJ.R- neec.s assessrr.ent per- ::o needs asse:,s:::en: 
ACTERISTICS fcr~ed witc corn~unity ;::errcr~ea, or per-

SOCIAL incut. formed without ccm-
-- ~eecis _assessment __ ·_ · _________________ n:uni t,I_inEut. --------

Community 
opinion 

favors services in- opposes services in-
tegration, prcvides te~ration due :o fear 
runas, facilities, of-adc.itional govern-
antt/or ;::ersonnel. cer:.t control, fear cf 

--------------~ __________________________ chanse. _____________ _ 

:roLITICAL 
Structure of 
aecision-
ma;cing (ce,n-
tralization--
decentraliza-

proposea new system 
compatiole with 
existir:.g structure. 

proposeq new systec 
ir:.co:npatible ~tth 
existing structure. 

____ tion2 __ ·---------------------------------- ----------------
partisan ~overnor ana le~is- governor and legisla-
politics iature 01 sa~e - ture not or sa~e ____________________ partl _________________ 2artl _______________ _ 

interest ttose who wcula te those wno ~culd Lear-
groups affectea ty prc;osed rectec. cy ~rc~oEea ne~ 

new syste!I: t.ave so:ne- strt:ctu1·e hnve or:.l.y ·to 
thing tc gain or lose. ____________________ notting_to_lose. ___________________________ _ 

politic al 
agenda 

goals, rationale for 
the propcseu project 
are co~paticle with 
priorities or gover-
nor and legislature. 

goals, rationale ror 
prcposea proJect are 
not forrr.ulatec. or 
clearly s~ecifiea, or· 
are inconpaticle with 
priorities or scvernur 
anCi le,nslature. ------------------------------------------------w---------------

gubernatorial ravers, supports the i~nores, opposes tn~ ____ oEinion _________ frC~ect _______________ froJect. _____________ _ 

human services hes explicitly state~ is vague ccncernin~ 
le~islation ccjectives and is cc~ectives, but rigia 

flexiole regarding concerning autnori~y. ____________________ aut~2ritI~----------------------------------
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TABLE II (CONTINUED) 

Fac1.11. ta-::1.n;;: Ascect Innioi tir . ..: As-oect 

ECONOhIC h1.gt1y availaole, es- low avai1io1.1icy a.ue 
ava11ao111.ty or pecially for experi- to low p.::ioricy or 
resources to mentation. general econo:::ic 
human service s1 tuation. 

___ Rrograms--------------------------------------------------
sources of 
funding 

prime sources for prime sources rcr 
relevant a~eLcies relevant agencies are 
are·at sa~; level at uirrerect levels 
of govern~er.tal or govern:en:al cr-____________________ or~an1.zaticn. _________ 3an1za:icn. _________ _ 

control over - relevant a~enc~es resource !low f~~ctu-
access to · have rairlj steaQy ates a.ue :c f:rces 
funds flow o~ resources. cevona. age~cv cc~t~ol. --------------------------------------------~---------· --------

INTERGOVERNMENTAL 
RELATIONS 

grant ac1min1.-
stratior. 
policies 

;rogra~mir.E, plan- ;rcgra=~ir.g, ;lar.ning, 
ning, anc. i:;ud;:;e:ir,g a.;.c. t.uci~ec L;..:: .:'t.!_;;·..1ir·e-
req~ire:eL:s fester ~ents are narrc~, 
lo.,g-ter::: a:-,ci cc:1;- sncrt-ter:r. a:~a. cace-
precer.sive crier.ta- gcrical ir. orienta-
tion. tion. ---------------------------------------------------------------

statutes state, local, ar.d state,· locai, ar.c:. 
FeQeral statutes Fee.era! statutes are ____________________ are_cc~?aticle. _______ conr11.ctir.5. ________ _ 

regional . 
. agencies 

services iL ;uest1on services in q~escicn 
all requireri involve- a.c not all re;~ire 
ment of regioca: involve:r.er.: oi re-____________________ asenc1.es. _____________ 5ional_a~e:.c1.es. ____ _ 

primary level of· relevant a.:encies relevant a~encies 
program admini- have same pri:::ary r.ave diffe.::ent c:::·i:n-
stration level of prcgra~ ary levels cf p~cgra:r. ____________________ aa.oinistra~ion. _______ ac.ministr~~1.ofi. _____ _ 

INTERAGEl~CY 
RELATIONS 

STRUCTURE 
-size or 

one or core a~encies 
is small in size. 

xore than one a~ency 
is large in size. 

____ a~~n~1~~---------------------------------------------------



extent or 
diffusion or 
power 
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TABLE II (CONTINUED) 

power is concen'trate<1 po 1,-.·er is aiffusec. 
in a few top level tnrc~gnout tee 
aciministrato=s. a~enc::.es in 4ues-

tion. 

rormal rules less tne 1'orr:iality, for:::a.:. :--..::.es a0o;...na., 
and policies greater tne flexi- l.i:n::.ting :::.ana~err.ent 

____________________ bilitz_to_cocrainate._1'1exici~itz. _______ _ 

PROCESS degree of presence aosence of any lin:.C.-
~tent 01' 01' varicus linkaii;eS ages a.esc::-icea. in 

a~ency inter- descriced in ~xnioits Exr,i:::its 2 ana. ;. ____ action __________ 2_ana._;. _________________________________ _ 

relationship 
of programs 

a~encies' pro,sra:ns a..rer,cies' pro..:_ra:r.s 
are relatea. ty rune- aie n:t =elat~~ 
tion, wor~ ;rocess 
involved, clientele 
servea., aLd/or reo-
grapnic ;=oxi~1ty or 

si;r.::.:·ic:,:1t1:, r.:,y 
any or tnese ;::-o-
grar.. d.i::-.ensions. 

____________________ service_a.eliverz. ________________________ _ 

equilitrium ap;encies' a.ooai:is ane1 3,;:e.:-,c::.es' a.o:rains 
ideolo~ies a~e re- and ::.~eo1o~ies are 
latee1 ana./or :::or.i- u1,1·e:i.atec. anc,/o:::· ____________________ patio1e. ______________ 1ncc~~at1cle. ______ _ 

interagency 
evaluation 

a~encies have posi- a~eLcies ~ave n~~a-
tive evaluat::.on 01 tive eva~uat::.cn oi 
eacc ctr.er. eacL otne=, --------------------------------------------------------------

SERVICES I~TEG&A- a great aeal J1' procect leaa.e::- tas 
TION PROJECT autncrity is in- wea~ or advisory/ 
CliARACTE.RISTICS vest ea. in proJect coora.::.r,a ting onJ..y 

LEAtERSHI? leader, authority. __ ~iiutncritr ________________________________________________ _ 

continuity project leacership prc~ect ~eadership 
is continuous, at is e==atic a~i 
least uctil well- Disco~tin~ous, ____________________ establiscee1. _____________________________ _ 

professional 
background 

project leaDer is 
a generalist. 

proJect leauer has long 
oachgr~uuD in ac~i~i-
stration of particular 

------------------------------------------pro~ra~_area. _______ _ 
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TABLE II (CONTINUED) 

Variable_s _______ F_a_cili~atir.g Aspect Inni~it~~~ec_t __ _ 
r 

§1ill CAPABILITY starr size is sufri- star.:: is :co s:nall 
size cient to accc=plish ana. overwcr~ed, ____________________ cojectives. ___________ overccrn~ittec.. _____ _ 

expertise starf has surricient staff is lac~ing in 
expertise to accornp- expertise. 
lisn tasks ana. coo- _ 

____________________ mand_credi~ilitl·-------------------------

PROJECT OEJECT- prcJect has clearly project ~as l 
IV~S/E'f'Ff.CT- definea. oo.:;ec:ives for·:tulatec. co 
SPECIFICf?iTON and spec11'ication anc r.o s;:ecir ____________________ or_el'.rects_ciesired. ___ or_d.esired._er 

csely 
ec:ives 
cation 
ects. 
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techniques. A particular technique may imply prior develop-

ment of another linkage, or it may be relatively independent 

of other techniques. (In this analysis, project objectives 

must be kept in mind.) Table II can serve as a checklist for 

considerations necessary to the implementation of project 

objectives. That is, of indicators of probable project 

success. Together, the table and two exhibits can act as a 

framework for situational analysis, but the situational 

characteristics and variables must be provided. 

SUMMARY 

Several generalizations about human services inte-

gration can be stated, based on the findings of this review. 

1. Human service agencies operate within a political, 

economic, social, intergovernmental, and inter-

agency context. 

2. Human services integration affects both inter-

governmental and interagency relationships. 

3. Human services integration affects the geographic 

organization of service management and delivery. 

4. Human services integration can be developed 

either from a bottom-up or top-down approach. 

5. Coordinating agencies are less threatening to 

existing agency domains and ideologies than 

structural reorganization and/or departmental 

consolidation. 
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6. Outcome measures dealing with changes in need 

status of clients are difficult to define and 

are often avoided by service integration 

projects. 

7. Top-level political support is important to 

successful reorganization of human services. 

8. Human services integration is hindered most by 

lack of clear objectives and by lack of strong 

leadership. 

9. Program relationships between/among agencies 

considering some form of services integration 

is a major factor affecting the feasibility and 

desirability of such efforts. 

10. For implementation of human services integration 

to succeed, integration at the planning and pro-

gramming levels is essential. 

11. Some integrating techniques require less in terms 

of incentives, time and resources needed for im-

plementation than joint planning, budgeting, eval-

uation, and personnel administration, which appear 

to be most costly in this regard. 
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EXHIBIT I 

HUMAN SERVICES INTEGRATION 
PROJECTS IN THE STATES 

Grantee 

North Central 
Alabama !{e-
gional Council 
01· Govern:i:ents 

Department of 
Economic 
Securit:, 

Department 01 
Social ana 
Rehab ill. tat ion 
Services 

Contra Costa 
Count:, Hu:nan 
Resources 
Agenc:, 

Count:, 
Supervisors 
Association 
01· CA 
League 01· 
CA Ci.ties 

Western 
Regional 
Citizen 
Participation 
Council 
Association 
o.t" BaJ Area 
Governments 

ProJect 
Covera.i:e 

Three 
Scut:iern 
Rural 
Cou:.ties 

Six .DES 
<1i st ri.ct s 

Reg1.ona.l--
Sta~e 

°COULtJ" 

All 
cci..nti.es 

All cities 

All local 
g:)vern:nen-cs 
in tne 
region 

Regional 

T:,pe 01· 
Grant 

SITO 

( 

SITO 

3ITG 

SITO 

Partr.er-
snip· 

.?artner-
sr.ip 

Par"tner-
snip 

?artner-
snip 

Description/ 
i•,ecn an 1. s :ts !'or h5I .a 

Desi~n ana 1.::ple:?1ent 
numan service inte-
gration e1·rcrt. 

Establi.sn ana ev~1u-
ate ~ulti-service 
centers (,·:SC); c.:-eate 
r1.sca1 ~ana~e:teL: sys-
tem, tra1.:,1.r.E: p:-OEraz:.. 
(C1, D2, D5). 

Design ar.a 1.:nple~ent 
a regional iLte~rate~ 
services syste~ r~r a 
12-ccuntJ reg1c~; to 
oe appli.ea t~ re~a1.n-
1.ng ? reficr.s. 

Design a:,u icpie::ent 
access ~in~a~e sr.~ 
fol1cw-t~rcugh ~ecn-
anisc; feasitil~~y 
stut:, ani refine=en: 
or ~cv~r&ance ~ec~-
anis:i:. (::;7). 
Exa~ine cgcacity-
ouilain~ n~e~a 6! 
CA ccun:1es; ~rcv1ae 
tecnnica~ RSsistance • 
Iden:1.fy munic1~~1 
capacity-~ui!diLg 
neeas; tecnnical as-
sistance; analyz~ 
carriers in ~u~3n 
resources sys:e~. 
'lo :::.eter·=.ine a;::-
prcacnes to c~tizen 
participation, 

To ~emor.s~ra:~ po-
tential rcle of t~e 

• Council cf G~verr.~ents 
in increa.~1n~ ca~acit;y 
(cor.tinued.) 

across-referenced to continuum of possible structural 
and procedural mechanisms for HSI developed in Table I. The 
numbers in parenthesis refer to that table where appropriate. 
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EXHIBIT I {CONTINUED) 

Grantee 

University of 
Denver, Center 
for Social Re-
search an::i. 
Development; 

Project 
Ccvera11:e 

Six states 
in tt.e 
Region 

Denver Researc.b. 
Institute 

Greater 
Hartford 
Process, 
Inc. 

01'1"ice of 
Governor 

Executive 
:Cepartment 
Planning 
Office 

League 01· 
Cities; 
Cor,t·erence 
01· Mayors 

Local--
Regional 

,State 

State 

National 

Type ot' 
Grsr.t_ 

SITO 
( 

SITO 

.?artner-
siu. p 

SITO. 

SITO 

Description/ 
hechaniscs :"er b§I6 . 

of member ~overn~en:s 
to plan and develop 
buman services syste~s. 

Social indicators pro-
ject; social aata ~&nk 
an::i. utilization. (~14). 

Testing ways of fir.anc-
ing, or~anizin~. a~~ 
deliverin-. social S=r-
vices; integrative tecb-
niques teing tested: 
case manaFement, pur-
chase o! services, 
pooling reE~urces. 
( t 5 , Db , D 12 ) • 

Estao!ish inte~ra~ei 
numan res~urces f~~=-
tion at sta~e level :o 
aevelop sta~ewiue tu~an 
resources ~~als an~ pri-
orities, ::i.eveloo c~~an 
services rr~a, ~n~ f~r 
I & R syste~. (D~, :7, 
D9). 
To ana:yze a~Q ~~~raic 
plannii,~ an .... ;;va~u&.:::..on 
capatili~y of state ~u-
man serv~ces agenci~s. 

To idect~fy :~e var~~us 
roles fer ci~ies in 
four majcr aspects c! 
Allied Eervices: l; 
aelir.ea~e service area, 
2) aesisnate local ;l~n-
ning an~ c~~r~in3ti~e 
entity, 3) p~an tna pro-
gram,~) ad~~~ister ~ne 
progralll. 

across-referenced to continuum of possible structural 
and procedural mechan±sms for HSI developed in Table I. The 
numbers in parentheses refer to that table where appropriate. 
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EXHIBIT I (CONTINUED) 

State Grantee 

DC NACO 
Researc.ti 
Foundation 

Project 
Covera11:e 

National 

DC Depart~ent City 
of Human 

FL 

GA 

HI 

ID 

IL 

IN 

Resources 

Department 
of Hea!tA 
and Re».ab-
ilitation 
Services 

01"fice of 
Governor 

Governor's 
Office, 
Progressive 
Neighborhooo.s 
Program 

011·1ce 01· 
Governor 

IA Polk County 
Board 01· 
Supervisors 

State 

State 

State 

State 

County 

T,1pe 01· 
Grant 

SITO 

( 

SITO 

Partner-
ship 

Partner-
ship 

SITO 

Partner-
ship 

SITO 

Description/ 
hechan~s~s for ESia 

To docu~ent level of 
involve~ent coun:ies 
have reacneu in in-
tegrating hu~an ser-
vices pr·ograrns. 
To remove ino.ivicual 
ano. social carriers 
to numan services. 
(D7, Dci, Dl2). 

Refining various ap-
proacnes.to needs as-
sessment oy geofraphic 
district; meant !or 
trans1·eratili ty to 
otaer states. (Ll~). 

To cevelop efficient 
use of data acq~ired 
througn statewice I & R 
system for state lev~l 
human services ~lann~r.g 
and eval~ation. (D?). 

To Frovi~e alternative 
to existing ~elivery 
system; i~prove struc-
ture anc mettoas, ef-
rectivecess cf avail-
able services. 

Totes: an injecer.aent 
staff ar~ to Gcvernor--
Institu:e rcr hu%an 
Develop~ent; pol~cy 
making, ~lternate pol-
icies, neecs assessment, 
progra~ auditin~, long-
range planniLg. (A2). 

Services Integra:ion 
demonstration; e~pha-
sis on linka~e aTiong 
public aco. private 

(continued) 

across~referenced to continuum of possible structural 
and procedural mechanisms for HSI developed in Table I. The 
numbers in parenthesis refer to that table where appropriate. 



State 

KA 

Grantee 

Department 
for Planning 
anci. Program-
ming 

KY Jefferson 
Count;r 
Fiscal Court 
for human 
services·co-
ordination 
pro.;ect 

Council or 
State 
Governments 

LA Orfice or 
Governor, 
01·rice or 
Human 
Services 
Planning 

ME Department 
01· lieal th 
ana. Welfare 
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EXHIBIT I (CONTINUED) 

Project 
covera~ 

State 

County 

National 

State 

State 

Type of Description/ 
Gra_n~t~~~ecnanisms for hSia 

Partner-
ship 

SITO 

SITO 

SI'IO 

SITO 

service provia.ers 
using case management 
system ana. c.omputer-
izea ~IS. (D7, Ll2). 
i·.ar,ageme:,t analysis 
or .c.uman resources 
agencies inclua.ing 
fea.eral ana. state 
laws, state plans, 
data needs, human 
resources ~udget, 
etc. 

:evelop Integrated. 
Services fiesources 
system ana. integrated 
planning capacity !or 
~uclic ana private hu-
~an. services providers 
in nealth, ~enta~ healtn, 
renatilitation, ~rug 
acuse, sccial services, 
ea~catior., ana services 
tc a;;,ea. (I:13). 
Cne-yesr researcn p=o-
~ec~ or. state ~cle in 
inte~raticn or nu~an 
services prcgrame--20 
states. 

!o promote services 
intekration at state 
!eveI ana provide Gov-
e=nor necessary inror-
nation to crin~ a~o~t 
ap~ropriate legislative 
and aa~inistrative 
cr.ar.ges. 

Iest ne~ state social 
service a.elivery cased 
on princi;les er ~BO, 
program ;lanning for 
target populations, 
( co:I t inued) 

across-referenced to continuum of possible structural 
and procedural mechanisms for HSI developed in Table I •. The 
numbers in parenthesis refer to that table where appropriate, 
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EXHIBIT I (CONTINUED) 

State Grantee 

Department 
of Heal th 
and Welfare 

State House 

ProJect 
Ccverage. 

State 

State 

MD Department 01· County 
Employ:r.ent 
ana. Social 
Services, 
Howard County 
Department 
of State 
P.Lanning 

MA City 01' New 
Bed.ford, 
011·ice or 
Ma;yor 

State 

i"iunicipal 

Type or Descriotion/ 
Grant ~echanit:~ for Hsra .:;.;:..;;--~~ 

SITO 

PPBS, evaluation and 
planning capabi.Lity, 
etc. (D5, Vi, :Sl~). 
To analyze existing 
hUT.an services syste~ 
and cesi~~ p::::cpcsals 
for imprc~ing planning 
and. ~ana~e~ent 01 nu-
man services; em~tasis 
on cco::::Clir.ation cf 
state social services, 
neea.s assesscects, p::::c-
motin~ enabling legis-
.Lation. 

Partner- Cooperat~~e e:f0r: ~y 
snip tepartmen: of ~ealtu 

and. welfa::::e a:-.a t:1e 
Greater ~crtla~~ ~u~an 
Resources Al4iar.ce to 
trar.s[er coera:1c~al 
and. evalua~ic~ prc-
ceClures aevelope~ ty 
GFHR;. to a st.s.te·,.;~J.:: 
syste~ of reg~cna1 

SITO 

Partner-
ship 

SITO 

I & ~ cer.:ers. (:7). 

To test rcle anc ef-
fectiveness c: ~SC. 
(Cl), 

tevelop c~=prehcnsive 
nucac res~urces pl3G-
ning systei, an~ ~rin~ 
accut i~~rc~e~ service 
coorcination ~~tncut 
super-age;1cy. (B2:, 

Estacrish operational 
syste= for ccc::::air.ating 
delivery c! cc~p::::eten-
sive human services. 
(Al-b). 

across-referenced to continuum of possible structural 
and procedural mechanisms for HSI developed in Table I. The 
numbers in parenthesis refer to that table where appropriate. 
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EXHIBIT I (CONTINUED) 

Project Type of Descrioticn/ 
Cover ag e, ___ G=r..:;a;;;;n;_;t~--=-r:..:i e;_;c:c;hcc.a=n:..:1.:..:s=:n s r or_ 1: SI '1 

State SITO Pilot ;::roject tc 
aevelo~ anu test 
coorainatea he3l:h, 
euucation, s:nG ·,;el-
fare plan. (Al-b). 

Brockton Area Regional 
Human Resources 

SITO De!inin~ a zouel or 
integrateu c~~sn ser-
vices sys:e~, ~:..:n 
health, ~ental tealtn, 
renacil~tation, an~ · 
social serv:..ces; :~ 

Group, Inc. 

Human 
Ecology 
Institute 

City o 1' 
Worcester, 
ou·ice of 
Human 
Services 

National 

Cit;r 

SITO 

Partner-
snip 

be imple~ente.::.. 19Jd, 
(Al-b). 
Continuation c! sit~ 
visits :o S:TC ~:'C-
JeCtS :: prc.::..~ce 
state-o~-art re;:rts. 
I~prcve efficiency 
in serv:..ce uel:..~ery 
in 'l :Ai ne:..~~~crncc.::.. 
centers cy i~~:o~in~ 
integra:ec city :!an-
ning, ;~rcnsse :~ ser-
vice agree~ent~ s~c :..n-
creasin~ ~sec: c:..:y 
general r~ven~2-s~aring 
runds tcr cente: c~er-
aticn. (Lb, I-'-J;. 

MI I:epart:nent City SITO Tc c~ili city-~~.::..e 
planning an~ aeliv&ry 
capac.il:..:y :&;;-::.::.. :. .. 
data ccllect1cn EJS-
tems. (:;:;.;.4). 

01· Social 
Services, 
Lansir.g 

OH"ice OI 
Governor 

State SITO To raci!:..ta:e Se~v~ces 
Inte~rat:..on in~tiatives 
at state leve_;_; :c ci9-
si~n Executive :f~i~e 
tnrusts at stat~ ~ov-
ern~ent ~eor~a~izati:c: 
coorainate enc ~~alyze 
state a5ency activi-
ties. 

across-referenced to continuum of possible structural 
and procedural mechanisms for HSI developed in Table I. The 
numbers in parenthesis refer to that table where appropriate • 

• 



58 

EXHIBIT I (CONTINUED) 

Project Type or tescript~cn/ 
_s_t...aa;.;t'""'ea-._G~r-.;;;.;an~t-e_e ___ ~c..;..6..;..vera~ Gr3Jl~t __ "-M=e cnani s :r.s :: or E SI .a 

MN OH'ice 01· 
Governor 

MS 

MO 

Human 
Resources 
Planm.ng 
Coalition 
01· Greater 
Duluth, Inc. 

MO State 
O!"fice oi' 
Administration 
Division or 
Planning 

State 

Regional 

State--
Regional 

SITO 

SITO 

Partner-
sllip 

MT Social and Regional-- SITO 

NB 

NV 

Rehabilitation State 
Services 

Office of 
Governor 

State Partner-
ship 

Seeks intervention of 
Governor to ~evelop 
state gcverr.~ent cap-
acity to infl~ence 
data gatnering, plan-
ning, rescurce ~110-
cation; to get Minne-
sota r.u~an Services 
Act inple~entea, 
Coaliticr. cf hu~an 
services planning 
and fyndin~ cr~ar.i-
zations create~ :o 
promote inte~ration 
of services. (C2). 

I~prcve ;la~r.:n~ and 
priority se::ic; cy 
lin~:ng prccejures 
at state level wit~ 
t~o sucstate area~; 
e=;~a~is on ~e~~s~i-
tuticnaliza:icr.. (D~). 

Iuer.~ifJ p=G~le~s 
ana neeGs :~ large, 
sparse!J pc;ul3~ei 
area--es~ccia~1J for 
Indians; aeveloo al-
ternative ~ays ~r in-
creasing serv:ce acces-
sibility (D10, Dl3), 
Eirs: year tc ~~~=·ess 
setting service leve: 
s~an~ar~s anc ~:s:e 
priorities; 1,entity 
anQ analyze exi5t:r. 6 
services. (D9, DJG), 

across-referenced to continuum of possible structural 
and procedural mechanisms for HSI developed in Table I. The 
numbers in parenthesis refer to that table where appropriate, 
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EXHIBIT I {CONTINUED) 

Project Type of 
State Grantee Coverarre Grant ;.;...;.~-----"---~------

rescript:i,on/ 
1•iecnar.is:ns for ESia_ 

NH New England 
Municipal 
Center 

NJ Mercer 
Count;y 

NY M~or' s 
Office, 
Cit;y or 
New York 

C1ty 01· 
Syracuse 

County 01· 
Erie 

Ftegiona1--
Munic1.pal 

County 

Cit;y 

City 

Count;y 

Partner-
ship 

Partner-
ship 

SITO 

NEMC to ~rcvide tech-
nical assistance, to 
cor.auct systeoic neecs 
assess~ent; evaluate 
social services pro-
grams. ( r,10). 

How t~e introduction 
and C.t!Velo;;rne.r.t o.:: 3r,. 
I & R systeo and 
cou.ntywiae services 
integra,;ion plan can 
increase hu~an ser-
vices delivery errect-
l. ver.ess, ( r;7). 

To cnan~e str~cture 
and COOrtinatlOO Cl 
all.ma~or service ae-
livery a€encies in 
New Yor~ City :~rough 
creaticr. er cecentral-
izea -de~onstraticr. 
districts (Cl). 

Partner- To aevelcp nu~an 
ship services i~for~3ticn 

systeffi, needs ~22ess-
ment system; and ievel-
op a ?:an for integra-
tion C! service de~ivery 
syste~s (t~, D:J). 

Partner-
ship 

Structure a sysce~ 
wnict. ·,,:.11 l:.:·.,: 
patients to &.11 
health and scc1al 
service resources or 
the cc~r.ty: e~phBsis 
on jcir.t pla~n1n~, 
services ~nte~rat~cn 
in delivery, i~proved 
MIS and pilot ~SC. 
(Cl, Vi, Dl4). 

across-referenced to continuum of possible structural 
and procedural mechanisms for HSI developed in Table I. The 
numbers in parenthesis refer to that table where appropriate. 
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EXHIBIT  I  (CONTINUED) 

ProJect . 
State Grante._e~~~~CoveraEe 

NC Depart:::ent 
01 Hu!tan 
Resources 

ND  Social 
Service 
Board,  ND 

CH 01"1'lce or 
i'ianare:r.ent 
ana Bucget 

Local 
Regional 
State 
Federal 

State--
Regional 

State 

Institute State 
for Uroan 
Intormation 
Systems, 
University 01· 
Cincinnati 

Type 01 
Gr:i.nt 

Partner-
ship 

SITO 

Partner-
ship 

SITO 

:es?ripti.::,n/ ·-~a 
~ech3n1s~s :er ~~ 

To star.:::.3rGize ~3ta 
CJ!lect1on =~ocess 
ana cevelop ~13 to 
~ee: neecs at all 
governraental levels. 
(Dl4). 

To  deve1cp 1cJel 
rural hu~an services 
aelivery s2s:en witn 
operatic~al ccae cf 
vol~ntary asscc1aticn 
of ;u61ic ar.a ;r1vate 
agencies. 1est1~E 
vari~us services 1'"-
tegraticn tec~o1~ues 
including: ca~e "'an-
agc~ent, ce'"trcl:ze:::. 
~§c ~ith se:el~~te 
net·,;c rk, ar.:::. i•;I5. (C:, 
Dl2, .Cl.4 ~, 

To !:i.c1~!~a:e s:s:e~i:::.e 
tra~s:e: o! :~fo:~a~:~n 
enc ass1sts~ce a~ai1a~1e 
on services 1~~ef~a:1on 
proJects; tc sss~ss :~-
plicatic~s cf a~ter~e-
tive services 1nte~ra-
tior. st~a:eb:es on state 
policy ~e~e1o;~er.t, 
Luu~et ~=eta~ati:n, anc 
state recr~a~:z~:ion. 
( D'7) , -

:o cieve10; i~te€rated 
set of i=~orra~ti:n 
sub-syst9~s us~n; 
sta~iard Qats cate-
gc ri es •  ( ::.1 <. ~ • 

across-referenced  to  continuum  of  possible  structural 
and  procedural  mechanisms  for  HSI  developed  in  Table  I.  The 
numbers  in  parenthesis  refer  to  that  table  where  appropriate. 
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EXHIBIT I (CONTINUED) 

Project Type or Description/ 
;;;;S..;;t..;;a;.;t..;e"--_G;;..r_anc.-..;.t..;_e-'e ____ c~o_v..;.e_ra...,g._e_. __ G_r __ a_n_t ___ i_·i_e_c_n_a_n 1 s :r: s !.'or n.31 ~ 

OK 

Miami Valley 
Regional 
Planning 
Commission 

Department 
of Public 
We11·are, 
City or 
East 
Cleveland 

OR Departztent 
of Human 
Resources 

Department 
01· human 
Resources 

Regional--
Local 

City 

S,tate--
Local 

Regional 

PA Urban Center, State 
Inc. 

Partner-
ship 

SITO 

Partner-
ship 

SITO 

SITO 

Tcree units or ~overn-
ment (Dayto~ Ci:y, 
i·ior,tgoI:1ery Coucc:;, 
and hVR~C) to ~c:.iltly 
uefine and a~alyze 
scope ar.c. ru:ic-c:.-:l:. or 
tnose units, aLi Jevise 
alternatives fer cnange, 
(D9, DlC). 
To c.evelop a~i c;erate 
public c on:::ur.i ty-c as ec., 
tax-suppcrtei, ~n:;e-
grated sccial delivery 
system. 

Test feasibility~ 
effectiveness or 
"field cocrc.:.r.a::or" 
concept ::c i~~rove 
HSI at local level; 
eventual a~;lics:ion 
tc b hu~an resc~rces 
service distr:.ct. 
c:c12). 
Iute~rated ie::.very 
syste: cf o~goi~; anc. 
exoanaec service to 
migrants in Trealure 
Vai::.ey area. ( Dlj). 

To c.eveloo sn eiuca-
tional and ~u=an 
support, serv:.ce in-
tegrated researcn 
model ant ae~cnstrate 
effectiveness of al-
tern2-t1ve eaucat:.onal 
options. 

across-referenced to continuum of possible structural 
and procedural mechanisms for HSI developed in Table I. The 
numbers in parenthesis refer to that table where appropriate. 
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EXHIBIT I (CONTINUED) 

Project T;rpe of tescription/ 
;;:;S..;;t.;:a;;.,;t;.;:e:.__G=r.;:;a:::n..;;t..;;e..;;e:._ __ -=C...:o..:.v..;;e:..;;r..;;a::.g...;e~--.:::.G.ra!!.!__!j£chan i s:r.s 1:"o r n.3 I a 

t-1on Valley Regional 
Health and 
we11·are 
Council, Inc. 

RI 

SC Office 01· 
Health and 
Soc1al 
Development, 
011·ice of 
Governor 

SD t<,oae l Rural 
Development 
Program 

SD State 
Univers1t;r 

State 

State 

Regional 

SITO 

Partner-
ship 

SITO 

SITO 

To develo~ ana de=cn-
strate a co~prehe~sive 
human services ~e~ivery 
syste~ to inte~ra:e 
health and socia: 
services; deve~o; 
data unit ar.d sys:e~ 
agent to in~egrate 
a~encies tnrcu~h co~-
puterizea clieit trac~-
ing network. (t7), 

To prepare sta:e 
invest~ent scne~u:e--
econc~etric ~oae: i~r 
long-rar.ge ?lar.~ir.~; 
budget for s:ate ~~~an 
services ~rc~ra=s--
base~ on bt:;ctive 
evaluation o: d~r.a~J 
ana inrlatic~ ~~c~t& 
patterns ir. associa-
ticn witt policy ;ro~-
ulgatec by SC ~evelop-
ment Policy Cour.c~l 
ana Eealtt ?clicy anJ 
Planning Ccur.cil. ~D9, 
DlO), 

To demonstrate ~:=~cved 
rate fer rural reiiaents 
througn cornpre~~r.51v~ 
use or resources; Ee!:-
contained ~cju:es ~ere 
developeQ in ~~uca:1on, 
Agriculture, R~c~~!:1cn, 
Public Finance. (:5, L~). 

Refine nee~s survev 
questionr.aire and ~x-
pana survey to three 
more substate Jistric:s. 
(DlO). 

across-referenced to continuum of possible structural 
and procedural mechanisms for HSI developed in Table I. ~he 
numbers in parenthesis refer to that table where appropriate. 
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EXHIBIT I (CO~TINUED) 

Project Type of Descri~tion/ 
~S~t~a~t~e::._.__;G~r:.:;:a~n~t~e~e;._ _____ C:,;:;O~v~e~r~a~~~e=-----~G~r~;a=n~t=----=-~~e=chanis~s of ~3Ia 

TN C1.t1 of 
Chattanooga 

TX Governor's 
Office, 
Division 01 
Planning 

UT Department 
of Sociai 
Services 

· VT Agency of 
Human 
Services 

Local--
Regional 

Regional--
State 

Regional 

State 

SITO 

Pa:::-tner-
ship 

SI'I'O 

Partner-
sllip 

Refine and exp s.:-,ci 
col:lputerizec. 1-::3 
usea ~y netwoI~ of 
human services cen-
ters. (D7). 

Develcp aca test a 
~echanis~ to assist 
r~ral peer tnr:~~h 
cor:iprehensi ve ;: ... aru:ing 
ana tc test n~~a~ ser-
vices role of ::uncil 
of Govern~ents ~n 
South Texas; t: ~ink 
CCG plannicg ~~:t 
state nu~an s~~v:.ces 
pl.anning. (D9, D:C, 
Dl3). 

To i~~rove heal:t a~a 
scciai services tc pcp-
ulaticu 1:: rural 5-
county area by ciev~1-
oping inte~rat:i delivery 
syste~ to :est p~annin~ 
ar,a delivery ccn:e~:s 
s~cn as ce&traiized in-
ta.:e, se:::·vice ;,ie:::r;:.:-.g, 
referral, track~::g and 
fo11c~-up to 1u::cticnal 
rather than cate~orical 
units ~f servi:e: (L7, 
Dc,.D9), 

Tc exanine ~a::~a:ed 
service i:::egreticc 
linka~e i:: five ?rior-
ity progra~ areas to 
aocu~ent nature of co-
ordination s p,:::..:·iec. 
tnrcugh prograrr. :elis-
lation anc. re~~lation; 
to iaentify a~~i:ional 
opport~nities for services 
integration in ttose pro-
gram areas. 

across-referenced to continuum of possible structural 
and procedural mechanisms for HSI developed in Table I. The 
numbers in parenthesis refer to that table where appropriate. 
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EXHIBIT I (CONTINUED) 

Project Type of Decisio~s/ 
~S~t~a~t~e~~=G=r=a~n=~t~e~e~~~-=C~o~v~e~r~,a~s~e--~~~G~r~a~,n~t--~._;..1·.~e~c~n~a~n~isrr.s for nsr• 

VA Division or 
State Plan-
ning and 
Community 
A1·1·a1rs 

WA Kitsap 
County 

WV 

tepartment 
01· Social 
ana Heal th 
Services· 

Lummi 
Inaian 
Business 
Council 

WI Department 
or Healtn 
ana Social 
Services 

WY 
a 

State 

Regional 

State 

Tribal 

Regional--
Com::unity 

SITO 

Partner-
ship 

SITO 

SITO 

Partner-
ship 

tevelopment oi tecn-
nology in ccor=inatea 
planning, pcl1~y, and 
program stra~egy aevel-
opment; coorai~ate state 
policy ana ;rogra~ pla~-
ning in coc~erat~cn wi:h 
state agencies anci re-
gional DnEW planners. 
(D9). 

To desi~n ar.c. l~~!e-
ment co~pre~cr.sive 
multi-jurisdictional 
Human &eso~rce~ ?1ar.-
ning Systex. in tte 4 
cities. (D9). 
To ooeratio~al1ze a 
decentralizea ~n~ 
integratea ;rc~rs:r. 
for the sta:e; inte-
grate ar.d ccorti1nste 
public and private 
social service& pro-
grair.s. 

1c revie~, evaluate, 
ana :i.esi.:;n a iayS.:e:r. 
for soc1i~ services 
delivery; :o cu~ld 
trital ~anaqe~ent 
capacity. (fa:,~. 

To aevelop ani test a 
service de11v~:y desi~c 
tnr~u~h p1lct ~~etalla-
tion 01· '+ co=.:r.i..n1 t.y r.u-
man services ce~:er prc-
grams; test role of 
Human Services E~ara 
through which sll state 
and Fec.eral :·1.nc..s for 
health ar.a scciai ser-
vices !'low. (A2), 

Cross-referenced to continuum of possible structural 
and procedural mechanisms for HSI developed in Table I. The 
numbers in parenthesis refer to that table where appropriate. 
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EXHIBIT II 

IMPACT  OF  LINKAGES  ON  DEVELOPMENT OF  OTHER  LINKAGES 
LINKAGES  AIDED 

LINKAG~ AIDING 
DEVELOP.f.ENr OF 
orHER LINKAGES 

PERSONNEL 
Joint  Training 
Joint  Use  of  Staff 
Co-location 
Outstationing 
Staff Transfer 

PLANNING & PROG:!AMMING 

m 
Joint ?rogranmin~ 
Joint Develo~~ent of 
Operating  ?olicies 

Joint ?lanning 
Information Sharing 
Evaluation 

;--,-......, 1 Fr1 

6mm 
°FISCAL 
Purchase  of  Services 
Joint :'undin2 
Joint Budgeting Effi 
ADMINISTRATIVE SUPPORT,--_,_.,........, 
Central Support hU_J 
Record  Keeping ~~---~l_j_J_._~ 

CORE SERVICES 

U::i:=:J 
tJ U o 

Ill 
<!) 

CJ ..... 
> 
r- tie 
a, C 
Cl) bl:..-.. 
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u 
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,_, G 
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EXHIBIT III 

LINKAGES: THEIR IMPACT AND THE RESOURCES AND INCENTIVES 
AND THE TIME NEEDED TO DEVELOP THEM 

Linkaee 

Joint Budgeting 

Joint FunrHng 
Including In-Kind 
Purchase of Service 
Consolidated Person-
nel Administration 
(excluding Training) 
Training 

Joint Use of Staff 

Staff TrE>nsfer 

Co-Location 

Staff Outstationing 

Joint Planning 

Joint Development 
of Operating 
Policies 
Information-Sharing 
Joint Frogramming 

l::i:: ;:;.ct on 
;..ccessibility, -------------...-----i Co!1 ti nui ty a."ld Resource~/Incentives Time 

P.equi:-e!Tients 

Formal Authority 
Control Over ?und Access 
Support Staff 
Cash 
Persuasion 
Cash 
Formal Authority 
Control ever Fund Access 

Persuasion 
.cash 
Expertise 
Formal Authority 
fersuasion-:ha:-ed Cbj. 
Control CvEr Fund Acc~ss· 

I 

Long 

:-:oderate 

Short 
Long 

Short 

Moderate 

'.:'h~red Cbjective2 ! :Song 
Forr:ial /.u thori tya I 
Control Ove, fund Access1 
Formal ~uthority ~hort-
Facili ty f·:oderate 
Control Ove:- ?und AccessJ 
~hared Objectives Short-
Client Erirlre or Buffer I r.oderate 
Formal Authority 
Formal Authority Long 
Sontrol Cver Fund Acce~s 
Support Staff 
For!Tial Authority Short 
Control Over Fund Access 
Fer:c:uasion 
Persuasion Short 
Support Staff 2hort-
Access to Funds Moderate 
Persu::ision 
forwPl Authority 
Control Cve r F'u!'ld AccE ss I 

Efficienc·: 
Eigh 

i-:ed iu:n-
P.igh 
Eigh 
Eighb 

:-:edium-
::igh 

Eedium 

r-:e1ium 

Eigh 

High 

rEdium 
~'.ed ium-
P.igh 

aHypothesis not directly indicated by fieldwork. 
birnpact probably confined to efficiency. 
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EXHIBIT III (CONTINUED) 

Fequirec;ents !r:-cnct on 

I ,;ccesE i bil i ty, 
Linkage Resources/lncentives .1r::e ,.,o:i: i;1u.:. ty 3:1,., 

- ·-- -- ----- _rff i C ~~~c;z_-
Joint ?valuation Formal Authority ~'.ode rate- !-'.igh 

Control Over }und Access Long 
Support Staff 

P.ecor<l-Keeping Formal Authoritya :,:ode rate- V.edium 
Control ever !'und Access :.ong 
Common Facility 

Grants !-'anagement Control ever ?Und Access -·hort- Medium 
Limited Kumber of Grants i-'.oderate 

Central '.:'upport Support Staff :ihort High 
Services 
Outreach Staff Short· High 

For::ial Authority 
Control ever rund Access a 
Common l"acility 

Intake :'taff :-:ode rate- Hifh 
Formal Authority 

A.CCE:SS a 
Long 

Control ever fund 
ComCJon Facility 

Diagnosis Staff Short- High 
Formal Authority :·ode rate 
Control Over Fund Access a 
Common Facility 

Referral Staff ,·hort iH 0h 
For::ial Authority 
Control Cv~r Fund Accessa 
Common Facility 

Follow-Up Staff Short Hi5h 
For.nal Au t:-,o :-i ty 
Control ever Fun-:! ;..ccessa 
Com:non Facility 

rodes of Case Common Fae il i ty '.:hort- rii[h 
Coordin:ci.tion ?ersuasion :•ioderate 

aHypothesis not directly indicated by fieldwork. 



Chapter 3 

RESEARCH PROCEDURES 

Chapter 3 addresses the research procedures employed 

in this study. Four techniques were used to construct 

frameworks for analysis of both the descriptive and pre-

scriptive aspects of this case study. These techniques 

are briefly summarized below, and subsequently detailed in 

the remainder of this chapter. 

The literature was reviewed to determine the experi-

ences of other states in human services integration. 

Selected documents of the State of Maryland were also 

reviewed to assess the nature and extent of such integra-

tion in this State. Interviews were conducted with State 

agency administrators and planners to validate information 

obtained from State documents on linkage arrangements and 

on operational programs, as well as to elicit recommenda-

tions on desirable and feasible types and degrees of inte-

gration. The researcher functioned as participant 

observer in the position of education planner in the Mary-

land Department of State Planning, from August, 1974 until, 

for purposes of this study, July, 1975. During this time 

first-hand information was gathered on the structural and 

68 
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procedural aspects of interagency coordination in the plan-

ning, managing, and delivery of human services in the State. 

The literature review served as the basis for devel-

oping a framework of indicators by which to analyze the 

potential for services integration between two agencies or 

among a group of agencies. This framework was applied to 

the human service agencies in Maryland. The conclusions 

and/or results were evaluated through the interviews. The 

interviews were used to assess the desirability and feasi-

bility of certain service integration activities among the 

Maryland human service agencies. 

RESEARCH TECHNIQUES 

Review of the Literature 

Studies of the experiences of other states with 

human services integration projects were a chief source for 

developing a set of indicators to suggest the likelihood 

that a particular attempt to bring about services integra-

tion would or would not succeed. This set of indicators is 

a composite of those factors which were reported to either 

facilitate or inhibit services integration. Each indicator 

is matched with the type of environmental or system variable 

to which it refers. The result is a framework for analysis 

and application to a particular agency or group of agencies 

which·can be used in conjunction with structural and 
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procedural organizational arrangements. 

Review of State Documents 

Documents of Maryland State agencies provided the 

primary source of information on the organizational arrange-

ments, missions and operational programs of State human 

service agencies. The newly-initiated Executive Planning 

Process requires each agency that receives its revenue from 

the State to submit an executive-level plan for review by 

the Governor, the legislature, the Department of State 

Planning, and the Department of Budget and Fiscal Planning. 

Although the plans vary considerably in substance and for-

mat among agencies, each does contain an organizational 

chart, reference to applicable legal mandates, statements 

of mission, goals and objectives, and an assessment of 

available and required resources. Most plans also contain 

a program inventory in some form. This information was 

studied and categorized into common frameworks to facili-

tate comparative analysis across agencies. 

Other documents used to supplement information 

obtained from the executive plans were: (1) annual reports 

for statistical information on operational programs; (2) 

the Maryland budget book for brief program descriptions, 

and for a listing of agencies and organizations involved in 

the delivery of human services; (3) reports of cooperative 

agreements between and among agencies, as examples of 
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operational modes of coordination of agency activities; 

(4) reports made to the Governor's Commission on the Struc-

ture and Governance of Education in Maryland by public edu-

cation officials, for explicit and implicit statements on 

coordination among education agencies; and (5) plans devel-

oped within the State Department of Education, at the sub-

department level, especially by those Divisions servicing 

"special population," for supplemental information on target 

populations and strategies for service implementation. 

Interviews 

Two sets of interviews were conducted with State 

agency administrators and planners. The first set was 

directed toward the validation of information obtained 

from State documents on cooperative arrangements and on 

operational programs. The second set of interviews aimed 

to elicit professional judgment on desirable and feasible 

types and degrees of integration of the activities of the 

Maryland State Department of Education with those of other 

human service agencies. 

The evaluators were selected on the basis of their 

positions in the respective State agencies. The chief 

criteria for selection were assumed expertise and the ability 

of the individual to exercise authority for the agency in 

planning and/or management. The following individuals 
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participated in this study: The Director of the Division of 

Comprehensive State Planning within the Department of State 

Planning; the Chief of the Human Resources Section of the 

Division of Comprehensive State Planning within the Depart-

ment of State Planning; the Director of the Office of Plan-

ning Services within the Maryland State Department of 

Education; the Director of the Division of Research, Evalu-

ation, and Information Systems within the Maryland State 

Department of Education; and the Executive Director of the 

Maryland Advisory Council on Vocational-Technical Education. 

For the first set of interviews, each evaluator was 

given a verbal explanation of the purposes of this study, 

and then was shown a copy of the program inventory, the sum-

mary on existing linkage arrangements and the set of indica-

tors to be used in the case study analysis. Each was asked 

to comment on the accuracy of the material and to suggest 

further sources for contact if the information appeared 

incomplete or inaccurate. Chapter 4 records a summary of 

the findings (the full report is in Appendix B) of these 

interviews with the evaluators, and notes those sources of 

information to which they referred the researcher. 

Upon completion of the design of the continuum on 

structural and procedural aspects and degrees of human 

services integration, the second set of interviews were 

conducted. The evaluators were asked to draw upon their 
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own resources (agency experience, knowledge of the litera-

ture, judgments about future occurrences, etc.) for comment 

as to the desirable and feasible position on this continuum 

for the Maryland State Department of Education regarding its 

interactions with other human service agencies. These com-

ments are summarized in Chapter 4 and fully recorded in 

Appendix C. 

The procedure for conducting the interviews was 

informal. Evaluators were contacted in person to explain 

the study and to solicit agreement to participate. The 

first set of interviews asked for critical appraisal of 

material assembled by the researcher and therefore no 

structured questionnaire was required as an instrument. 

The second set of interviews solicited response to a ques-

tionnaire on possible roles for the Maryland State Depart-

ment of Education in the integration of human services. 

Participant Observation 

The researcher's role as participant-observer in 

Maryland State government afforded opportunities for valida-

tion of recommendations not available in the use of any 

other research technique. The case study approach to the 

analysis of educational organizations is, in fact, dependent 

upon the researcher's involvement as participant and/or 

observer. Since the present study was concerned with 
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organizational interaction, process variables which defy 

quantification are involved, and are less likely to be dis-

torted under observation than under imposition of normative 

generalizations. (Lutz and Iannaccone, 1968:115) 

Through participation in both educational and inter-

agency task forces and committees, the researcher was able 

to gain insight into the dynamics of agency planning and 

management. As an employee of the Maryland Department of 

State Planning, an agency which acts in a coordinative and 

facilitative capacity, the opportunity to observe organiza-

tional responses to various types of imposed or recommended 

coordinative activities was available. These observations 

are recorded in Chapter 4. One of the greatest advantages 

of this method of study is the opportunity for continuous 

feedback on the research objectives; that is, to move from 

data to theory and back again. 

1968:116) 

(Lutz and Iannaccone, 

SEQUENCE OF ANALYTIC FRAMEWORKS 

Organizational Arrangement of 
Human Service Delivery Agencies 

Description of the organizational arrangement of 

human service delivery agencies in the state proceeded in 

two parts: (1) public elementary and secondary education, 

with a focus on programs serving special populations, and 
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(2) non-education Cabinet-level human service agencies. For 

each organization, the following information was sought and 

recorded: (1) legal mandate, or mission, (2) specific 

duties and functions, and (3) organizational chart or some 

other description of the governance structure of the organi-

zation. Where organizations relate in their delivery of 

services to more than one major functional area, this was 

also noted. 

Operational Programs 

This stage essentially involved assembling an inven-

tory of human service programs, using the target group and 

activity sector framework. In the researcher's role as 

organizational member, documents containing information per-

tinent to the program inventory were readily available. 

Executive plans of all Cabinet-level agencies were within 

the purview of the researcher as a plan reviewer. The 

Maryland budget book also contained pertinent information 

for this purpose. The target group, activity sector frame-

work for classifying program data was developed for the 

Department of State Planning by a consulting firm, The 

Research Group, Inc., for use in its federally-funded Human 

Services Planning and Coordination Project. 

The program inventories thus assembled by major 

activity sector and target groups allowed comparison across 
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agencies regarding the provision of state services. At 

this stage, inverviews were conducted with the evaluators 

to validate information contained in the program inven-

tories. 

Structural and Procedural Aspects 
of Interagency Coordination 

A description of the organizational and procedural 

aspects of human service agencies was the first step in the 

development of this framework. The frameworl<: of indicators 

of services integration, developed from a review of the 

literature on the experiences of other states with human 

services integration, was then used in conjunction with a 

framework of structural and procedural aspects of interagenqr 

coordination, to develop situational analysis for human ser-

vice agencies in the State of Maryland. 

Assessment of Interagency Linkages 

In order to assess the types and degrees of inter-

agency linkages in the planning, management, and delivery of 

human services in the State of Maryland, several techniques 

were used. The continuum of structural and procedural 

arrangements was used to provide a framework by which infor-

mation could be categorized for analysis. State agency docu-

ments provided one source of information on existing 

cooperative/coordinative arrangements. Recommendations on 
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desirable and feasible structural and procedural aspects of 

Maryland State Department of Education participation in 

human services integration were made, based on the findings 

with respect to operational programs, existing cooperative 

arrangements, "best practice" from the review of the litera-

ture, and judgment of the evaluators. 

SUMMARY 

Four techniques were used to develop the frameworks 

which constituted the analysis: review of (1) the litera-

ture and (2) State documents for pertinent information and 

for variables to use in construction of the framework of 

indicators for application to the case study; (3) valida-

tion of information and recommendations by a panel of 

evaluators; and (4) participant observation. A sequence 

of four frameworks for analysis was developed. These 

analytic frameworks provide the backbone of the case study, 

as well as the process by which recommendations were derived. 



Chapter 4 

FINDINGS OF THE STUDY 

Analysis of data produced from four research tech-

niques which resulted in the findings of this study is 

reported in this chapter. The results of the review of 

the literature and the review of State documents are 

reported in the first two sections of the chapter. These 

two research activities, plus the knowledge gained through 

participant observation, resulted in the construction of a 

situational framework for analysis of the five Maryland 

State human service agencies with regard to services inte-

gration. Application of the framework is discussed in 

detail in section four. Implications of these findings 

for the Maryland State Department of Education and general 

departmental guidelines for services integration are then 

developed. Findings of the interviews are discussed in 

the last section of this chapter. 

FINDINGS OF THE REVIEW OF THE LITERATURE 

The review of the literature resulted in a set of 

indicators of services integration and a continuum of pos-

sible structural and procedural mechanisms representing 

various kinds and degrees of services integration. The 

78 
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indicators were formed from a list of factors facilitating 

and inhibiting service integration, based on the experi-

ences of other states, and on the findings of related 

research studies. The continuum represents a synthesis 

of structural and procedural mechanisms of the various ser-

vices integration efforts known to the researcher. These 

two classification schemes resulted in a framework for 

analysis and application to a particular agency or group 

of agencies. This situational framework is supplemented 

by the HEW findings on integrating techniques, which are 

recorded in Exhibits II and III ...... the first on the impact of 

specific linkages on the development of other linkages, and 

the second on the resources required for development and 

relative system impact of these linkages. Exhibit II points 

to a logical or sequential order for development of inte-

grating techniques and Exhibit III to the relative system 

cost/effect of developing these specific techniques. These 

two charts provide valuable supplemental information to the 

situational framework. 

FINDINGS OF THE REVIEW OF STATE DOCUMENTS 

A general review of the human service delivery sys-

tem in the State of Maryland was conducted by the Department 

of State Planning in conjunction with its feasibility study 

for a Statewide system of multi-service centers (MSC's). 
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Chapter One of the Final Sununary Report (June, 1975) pre-

sents the findings of the study on the present service 

delivery system. One word serves to characterize these 

findings -- fragmentation. A series of illustrative quo-

tations from the study follows: 

The State of Maryland,in carrying out its 
administrative responsibilities in the area 
of citizen service has developed hundreds 
of programs to meet the needs of its resi-
dents. (MSC, p. I-4) 

The present structure of most service 
agencies, particularly those delivering 
direct personal services, reflects a high 
degree of separation and independence. 
(MSC, p. I-4). 

Consistency of service was found to be 
lacking. (MSC, p. I-5) 

The service delivery system was found to 
be greatly fragmented. (MSC, p. I-5) 

Standards and criteria to formulate support 
thresholds are lacking. (MSC, p. I-5) 

Citizen needs are not qualitatively or 
quantitatively equated with government 
requirements for service. (MSC, p. I-5) 

There is no statewide framework identifying 
or relating programs to each other or to the 
people. (MSC, p. I-5) 

A major deficiency in State agency/client 
relationships is the lack of a comprehen-
sive statewide OUTREACH program that pro-
vides information on ALL services available 
to residents of the State. (MSC, p. I-5) 

Agencies providing related services have 
overlapping data requirements, and there 
is little evidence that any State mecha-
nism is available that facilitates the 
collection, consolidation, certification, 
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documentation, and sharing of such 
mutually pertinent data (MSC, p. I-7) 

Public agencies have become highly 
specialized and are well equipped to 
deal with a particular problem, but not 
with an individual with many problems. 
(MSC, p. I-7) 

A multiplicity of State agencies may deal 
with the same problem, such as public 
safety, in which the Governor's Commission 
on Law Enforcement and Administration of 
Justice, the Police, Corrections, Parole 
and Probation, the Courts, Vocational 
Rehabilitation and Juvenile Services are 
involved. This fragmentation causes dif-
ficulties for the recipient and compounds 
the problems of agency and staff inter-
action, coordination, and communication. 
(MSC, p. I-7) 

As of January 1, 1969, there were 246 existing 

State departments, boards, commissions, and other units of 

the executive branch (Department of State Planning, Coordi-

nation paper, 1975). The 1969 General Assembly, however, 

ordered major executive reorganization, by creating the 

first four Cabinet-level departments the Department of 

Natural Resources, the Department of Health and .Mental 

Hygiene, the Department of State Planning, and the Depart-

ment of Budget and Fiscal Planning. In 1970, it added the 

following Cabinet-level departments: the Department of 

Personnel, the Department of General Services, the Depart-

ment of Employment and Social Services, the Department of 

Public Safety and Correctional Services, the Department of 

Licensing and Regulation, the Department of Economic and 
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and Conununity Development, and the Department of Transporta-

tion. The Department of Agriculture was added in 1973. 

Even with this massive reorganization, Maryland sup-

ported over forty different agencies, conunissions, and coun-

cils in the field of human services by 1975. (Department of 

State Planning, Coordination paper, 1975) This study con-

sidered only five human service agencies, using Cabinet-

level designation as the criterion for inclusion except in 

the case of the Maryland State Department of Education. It 

should be noted that there is an additional Cabinet-level 

human service agency, the Office on Aging, which is not 

included for reasons given in Appendix B. 

The review of State Documents also produced informa-

tion on the five human service agencies in Maryland neces-

sary for the application of the situational framework devel-

oped in Chapter 2. The information solicited for each 

agency was of the following types: organizational and pro-

cedural characteristics, mandated services and major policy 

directions, types of interagency coordination currently 

existing, and an inventory of programs. The findings are 

recorded separately for each type of information sought. 

Organizational and Procedural Aspects 
of the Five Human Service Agencies 

In an effort to provide clarity to this discussion, 

certain types of information were sought for each agency. 
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The findings are discussed relative to the following infor-

mation for each agency: number of top-level administrators 

who are involved in setting departmental policy, number of 

divisions or units within the department; number of divi-

sions which are support-service oriented; size of the 

department staff; size of the department budget; degree of 

department reliance on federal funds; extent of department 

involvement in service delivery; and degree of department 

autonomy in the matters of facilities construction and 

budget preparation and approval, and degree of centraliza-

tion of the planning process. 

Maryland State Department of Education (MSDE). The 

State Department of Education was the only major State 

agency which was a non-Cabinet agency. Policy-making respon-

sibility for statewide elementary and secondary education 

was vested in the State Board of Education (MSBE) which was 

served by the Maryland State Department of Education, and 

headed by the State Superintendent of Schools. In addition, 

a Departmental Executive Committee, composed of Division 

Chiefs, was responsible for making recommendations to MSBE 

on important policy matters. The State Department was com-

prised of ten divisions, headed by one of two bureaus. The 

Bureau of Administration and Finance (BAF) was responsible 

for the coordination of four divisions which provided 
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support services both to the State Department and to the 

local education agencies. The Bureau of Educational Pro-

grams (BEP} was responsible for the coordination of six 

divisions which provided educational services. BEP also 

contained an Office of Field Services (OPS} the mission of 

which was to serve as liaison between BEP and the LEA's. 

OFS operated four regional coordinating committess for this 

purpose. 

MSDE had a staff of 1,290 State level positions 

authorized in fiscal year 1973. Its total expenditures 

for the same fiscal year were $422,602,160 (making it the 

largest budgeted human service agency} with $77,286,976 of 

that total being federal funds (approximately 18%}. (The 

Maryland State Budget, Jan. 1974, Volume II} 

The MSDE was not involved in the actual operation 

of educational programs. This was, of course, a local 

function. MSDE viewed its roles in the provision of educa-

tional services as those of leadership, consultation, and 

administration. (Division of Research, Evaluation, and 

Information Systems, "Competency-Based Teaching," 1974} 

Compared to the other Departments, MSDE was rela-

tively autonomous in the planning and construction of facil-

ities. All State agencies except MSDE submitted requests 

for construction to the Board of Public Works. All approved 

requests then became part of the General Construction Loan 
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Program submitted to the Legislature. Because of legisla-

tion in 1971, an Interagency Committee for School Construc-

tion (IAC) was established under the chairmanship of the 

State Superintendent of Schools to administer the Public 

School Construction Program. The State of Maryland thus 

provided full financial support for the public education 

capital budget, and this was accomplished through a program 

separate from the General Construction Loan. The IAC had 

membership from MSDE, and the Departments of State Planning, 

and General Services. 

Although MSDE enjoyed relative autonomy in the prep-

aration and submission of its capital budget, operating 

budget preparation followed the standard procedures for all 

State agencies. Line-item budgets were submitted to the 

Department of Budget and Fiscal Planning (DBFP), which pre-

sented all budget requests with its recommendations yearly 

to the Governor. 

Both the planning and budgeting processes were 

rather diffuse in MSDE, having been accomplished for the 

most part at the divisional level. The planning process 

had traditionally followed the yearly budgeting process. 

DBFP sent notices to the divisions to prepare annual budget 

requests. Although there was review by the Executive Com-

mittee of MSDE, DBFP requested necessary revision to be per-

formed at the division level. In response to federal 
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requirements, some of the divisions had prepared State 

plans, further decentralizing Departmental planning. The 

Executive Planning Process, ordered by the Governor, in 

1974, however, changed the capability and direction of 

Departmental planning. State agencies were required to 

submit yearly to the Governor, the legislature, the Depart-

ment of State Planning, and the Department of Budget and 

Fiscal Planning, a single document which incorporated long 

and short range plans, followed by budget requests enumer-

ated year-by-year for a five-year period. The Office of 

Planning Services within MSDE had responsibility for pre-

paring this plan, and succeeded in bringing a significant 

degree of centralization to the planning process. 

Department of Health and Mental Hygiene (DHMH). The Mary-

land Department of Health and Mental Hygiene (DHMH) was 

established in 1969 as a new cabinet-level department, con-

solidating and expending the functions of the major State 

departments, boards, and conunissions charged with providing 

or monitoring health, mental hygiene, juvenile, and related 

services. (DHMH Executive Plan, Volume I) The Department 

was organized under the leadership of a Secretary, Deputy 

Secretary, and three Assistant Secretaries. The Office of 

the Secretary included a nwnber of agencies and functions, 

which were relatively independent of program administration. 
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Examples of these agencies and functions included the Com-

prehensive Health Planning agency, the State Planning and 

Advisory Council for Developmental Disabilities, and Emer-

gency Medical Services. The Office of the Secretary also 

included units for legal services, departmental planning, 

public information, and community relations. 

The Assistant Secretary for Programs was responsible 

for nine major program administrations. Under the direction 

of the Assistant Secretary for Medical Care Programs were 

those units which administered the Maryland Medical Assis-

tance Program. The Assistant Secretary for Administration 

headed all management and control responsibilities. This 

structure indicated two levels of policy-making within the 

Department -- the one at the level of the Secretary and 

Assistant Secretaries, and the other at the level of the 

program administrators. DHMH was the largest human service 

agency in terms of staff, with 12,321 positions authorized 

in fiscal year 1973. The Department's total expenditures 

for that year amounted to $356,250,599. The Federal fund 

expenditures represented $31,092,910 of that amount 

approximately 9%. (Maryland Budget Book, Volume I) 

The DHMH was involved in actual delivery of ser-

vices, unlike HSDE. It operated a number of State institu-

tions and provided outpatient treatment at many. Non-

institutional services were generally delivered in 
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conjunction with the county and the city health depart-

ments. 

Since DHMH was a cabinet agency, it followed stan-

dard procedures outlined above for budget preparation and 

for the planning and construction of facilities. The plan-

ning structure in DHMH was rather flexible. Recently, a 

Planning Office was created in the Office of the Secretary. 

This was the first evidence of a centralized planning pro-

cess. A task force with membershipfromall major units was 

working with the Planning Office to prepare the Department's 

Executive Plan. Another recent development was the creation 

of a position of Director of Research and Program Evaluation 

which had responsibility for developing a patient Data System 

to provide information pertinent to program evaluation. 

Department of Employment and Social Services {DESS). 

The Department of Employment and Social Services {DESS) was 

created as a cabinet-level agency in 1970, combining the 

separate agencies for employment services and social ser-

vices. 

DESS was responsible for four major operating units 

and three consolidated administrative units. In addition, 

the Department had responsibility for administering a number 

of Statewide Commissions and Councils representing the 

interests of various target populations -- (DESS Executive 
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Plan, p. LRP-1) for example, veterans, youth, Spanish 

speaking people, women, etc. DESS had a staff consisting 

of 2,893 state-level positions as authorized for fiscal 

year 1973. Its total State expenditures for that year were 

$263,579,106, of which Federal funds in the amount of 

$162,742,977 constituted approximately 61%. 

In terms of its involvement in actual service deliv-

ery, DESS has supervisory responsibility for locally-admin-

istered social services programs. In addition, it initiates 

and administers programs of its own (for example, it acted 

as Comprehensive Employment Training Act (CETA), prime 

sponsor for the balance of the State). DESS's Office of 

Program Coordination initiated and operated new programs 

not specifically identifiable with other operating agen-

cies, for example, the Maryland Services Corps. For most 

of its programs, however, DESS served primary administrative 

and technical assistance roles. 

Most of the DESS programs were funded in large part 

by the federal government; therefore, planning, budgeting, 

monitoring, and evaluation activities were largely directed 

toward meeting federal requirements. DESS created a cen-

tralized planning unit in the Office of the Secretary. 

Planning for social services was a different process than 

planning for employment services. State-level program 

specialists were responsible .for identifying needs, 
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establishing priorities, and developing plan outlines for 

the social services. The counties then used these outlines 

to develop their own plans. Planning for employment ser-

vices was a responsibility of the CETA prime sponsors. 

Thus, the two major divisions of the Department did not 

follow the same planning process. Because of frequent 

shifts in federal programs and policies, the Departmental 

planning process was burdened with a great deal of budgetary 

uncertainty. Again, the State Executive Planning Process 

was an aid to this agency in developing Departmental policy 

and plans. 

Department of Economic and Community Development 

(DECD). The Department of Economic and Community Develop-

ment (DECD) was established in 1970, bringing together the 

functions of thirteen previously existing divisions, agen-

cies, and commissions dealing with business and industrial 

development, and historical preservation. Additional divi-

sions relating to housing and community development were 

created and made part of the new DECD. DECD could not be 

considered in its totality as a human service agency. Its 

Economic Development programs, while ultimately directed 

toward the creation of job opportunities, were not direct 

human service programs in this regard. It was the Commu-

nity Development and Housing programs which could be 



I Sccr1·tnry I ~ 
Board of Review I 1 __ _ Advis ary -~o~nt !mi c~ 

Deputy Secretary 

Ll'!gnl Coun~cl 
Federal Regulations 

Pro~ram Analysis 

Assistant Secretary 
Com,unity r,evelopment 

- Budgeting-Costs 
- Housing 
- Community Developmr.nt 

Ad minis tr:i.t ion 
Historical Trust 

- St. Mary's City 
Col:llllission 

~ Maryland Arts Council 
- Bicentennial Co!D.l!'lissn 
- Commission on Afro-

American & Indian 
History & Culture 

- Business and Indus-
trial Develoonent 

- MD Industriai Devel-
ooment Financing 
Authority 

- Market Development 
- Tourist Development 
- Ocean City Conventn 

Hall Commission 

FIGURE IV. 

Resr,nrch 
0f?V~d opmen t P 1H rm lne 

Assistant Secretary 
Administration 

- Finance 
- News and 

Publications 
- Personnel 
- Equal Oppor-

tunity Officer 

Administrative 
Officer 

DEPARTMENT OF ECONOMIC AND COMMUNITY DEVELOPMENT 

ORGANIZATION CHART 

I.O 
~ 



95 

considered to operate direct human services. This Depart-

ment consisted of three major functional areas: economic 

development, consisting of five divisions; community devel-

opment, consisting of two types of organizations -- five 

historical and cultural agencies and three local government 

assistance and housing organizations; and support services, 

consisting of seven divisions. 

This was a relatively small agency, with a 1973 

staff size of 174 and a total expenditure for that year of 

$4,763,113. Federal funds accounted for $737,474 of that 

total -- about 15%. However, since 1973, the Housing and 

Community Development components had been greatly expanded. 

Aside from its administrative duties, DECD was 

involved in some direct services to the State. Its Divi-

sion of Business and Industrial Development was responsible 

for attracting new industry and encouraging the expansion 

of existing firms, with the ultimate goal being an expansion 

of job opportunities and broadening of the tax base to 

finance State and local governments. The Division of 

Tourism Development provided information services to the 

public and was responsible for developing State tourist 

facilities. The Division of Market Development was directly 

engaged in assisting the seafood industry in all matters of 

production and marketing. Cultural and Recreational 

services were provided by the Commission on Afro-American 
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and Indian History and Culture, the Ocean City Convention 

Hall Commission, the Maryland Arts Council, the Bicenten-

nial Commission, and the Maryland Historical Trust. The 

Division of Housing was primarily a housing finance agency. 

The Community Development Administration was responsible 

for assisting local governments in identifying and assess-

ing community development needs and issues, and for 

initiation and implementation of demonstration programs. 

DECO was, therefore, involved in delivery of Statewide 

services, and in the administration of those services which 

were primarily operated at the local level. 

In the context of Departmental planning, concurrent 

planning efforts proceeded in both economic and community 

development. While Conununity Development Planning was 

program oriented, Economic Development Planning was 

focused under an overall ecomomic development planning 

process. DECD did not build its own facilities, but rather 

assisted other agencies, public and private, in the develop-

ment of facilities consistent with Departmental objectives. 

DECO also prepared an Executive Plan, but at the time of 

this writing, the plan was a composite of divisional plans. 

This agency functioned with regard to the budgeting process 

similarly to other cabinet-level agencies. 

Department of Public Safety and Correctional 

Services (DPS&CS}. The Department of Public Safety and 
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Correctional Services (DPS&CS) created in 1970, comprised 

fourteen operating units and two advisory boards. DPS&CS 

consisted of two major parts, represented by the Deputy 

Secretary for Public Safety and the Deputy Secretary for 

Correctional Services. Public Safety consisted of six 

agencies, Correctional Services consisted of six agencies/ 

institutions/boards, and Administration consisted of four 

types of support services. 

DPS&CS had a 1973 staff of 4,687. Its total 

expenditures for that year were $68,204,265, with $601,169 

of that amount being federally funded--about 1%. 

DPS&CS had direct service delivery responsibilities 

in its operations involving Maryland State Police, Civil 

Defense, State Fire Marshall, Criminal Injuries Compen-

sation Board, Handgun Permit Review Board, correctional 

institutions, inmate grievance commissions, and parole and 

probation. The correctional system was primarily a State 

responsibility. Like all other cabinet-level agencies, 

DPS&CS submitted to annual operating and capital budget 

preparation and review. 

Until the preparation of its first Departmental 

Executive Plan, no Departmental plan for DPS&CS existed. 

Most planning had occurred at the divisional level and was 

essentially program planning. The present Executive Plan 

at this writing, was a composite of division plans. 
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Summary and Conclusions. The organizational and 

procedural aspects of the five human service agencies out-

lined above are summarized in Table III. The portion of 

Table II dealing with Inter-agency Relations is useful for 

placing this agency information in the persepective of 

feasibility for services integration. The size of the 

agencies is measured by its staff and budget. In terms of 

staff, the Department of Health and Mental Hygiene was by 

far the largest of the five agencies. The variance in 

staff size was great--the largest being over 12,000 and 

the smallest being under 200. Of the five agencies, one 

may be said to have had a large staff, three to have 

medium-sized staffs, and one to have a small staff. In 

terms of operating budgets, the Department of Education 

was the largest of the agencies, with the Department of 

Health close in size. The variance in the size of the 

five agencies' budgets was also large, with the range 

being from over $400 million to under $5 millon. Three 

agencies may be said to have had comparatively large 

operating budgets, one to have a medium-sized budget, and 

one a relatively small budget. The previous categoriza-

tions are summarized as follows: 



TABLE III 

ORGANIZATIONAL AND PROCEDURAL ASPECTS OF 

HUMAN SERVICE AGENCIES 

AGE:i/CY M3DF. DE3S DHJ.!H DECD 
C IIAHACTr~H 1ST IC 

No. administrators 
makine deiartmental 
policy a, 12 9 18 22 

No. sub-units 10 7 15 20 

No. support service 
units c 4 3 3 7 
'H zc of staff d:. 1,290 2,893 12,321 174 
Giv~ of budgetd ~422,602,160 ~263,579,106 ~356,250,599 ~4, 763, 113e 
!Reliance on 
!Federal functsd 18 ( 6U 9:& 15,: 
Extent involvementf 
in service delivery None Medium Med-High High 

Degree of autonomy 
in facilj ties 
planning f High N/A Low N/A 

Degree of autonomy 
in budget . 
pret:>arationf Low Low Lc,..1 Low 

Degree of central-
ization of plan-
ning process f Medium Low-Med Medium Low-Med 

DPS&.-CS 

18 
16 

4 

4 ,687 
t;68,204,265 

l;'& 

High 

Low 

Low 

Low 

I-' 
0 
0 



TABLE  III (CONTINUED) 

a Each agency has  three  levels  of  admlnistration--the Secretary and D~puty 
Secretary  (Superinten.Jent, !GDE), the Asr;istant Sncret11ries (Bureau Chlefs, MSDE), 
and  division  or major oro~ram admlnistra:.ors. T~is characteristic r.~fers to  the 
inclusion  of adml11lstrntors in lP.vcls responsible for de:-nrtrnent::il oolicy-nnking. 

b Sources:  Agency Ex~cutive Plans  and knowledge of  Deoartment  of  State 
Planning's  Human Services  Planning  and  Coordination  Project  staff. 

C 
~ource: Agency  Executive  Plans. 

d Source:  The Marvland State Bu1ect for  the  Fiscal  Year  ending  June 30, 1975. 
January, 1974, Volumes  I  and  II.  (Figures  represent  actual 1973 expenditures). 

e 
These  are  primarily  "pass-through"  funds. 

f Sources:  Present  Status  and  Future  Directions  of ~ ~ Hu~~n Services Plannin~ 
and  Coordination  Projects.  Maryland Department of  State Planning, December, 1974, 
and  participant  observation. 

I-' 
0 
I-' 



Budget Size/ 
Staff Size 

Large 

Medium 

Small 

Large 

DHMH 
MSDE 
DESS 

102 

Medium Small 

DPS&CS 

DECO 

The findings of the literature review indicated that 

the size of the agencies considering some type of services 

integration was important to the feasibility of undertaking 

the effort. Table II shows that the integration of services 

of two or more agencies which are large in size may be 

difficult. 

The diagram of Maryland human service agencies shows 

only one small agency and one medium-sized agency of the 

five under consideration. The Department of Education had 

the largest operating budget and the Department of Health 

the largest staff, making these the two largest agencies, 

though Department of Employment and Social Services was 

also a comparatively large agency. 

The Executive reorganization of 1969 and 1970 was 

responsible for the large size and relatively small number 

of State agencies. This suggested that further consolidation 

of agencies would not have been desirable at the time of 

this writing. However, joint program administration may have 

been both desirable and feasible in some cases. Examples of 



103 

this trend in Maryland are reviewed in Section 3 of this 

chapter. 

Another aspect of interagency relations found to 

affect services integration efforts was the extent of the 

diffusion of power in the agencies. E~.ch of the Maryland 

human service agencies concentrated decision-making power 

in its chief executive--the State Superintendent of 

Schools in MSDE and the Department Secretary in the other 

four agencies. Each agency had a second level of management--

the two Bureau Chiefs in the MSDE and Assistant Secretaries 

in the four other agencies. The third level of decision-

making authority rested with the division chiefs in each 

agency. Although the five agencies had similar structures 

in this regard, they differed according to the amount of 

power exercised by the second and third levels. Information 

on the various levels of inclusion in decision making was 

obtained from Department of State Planning Staff. 

Table IV shows that the greatest variation among 

agencies occurred at the inclusion of Levels 2 and 3 in the 

power structure. Decision-making at level 2 in MSDE was 

almost nonexistent, whereas in DESS, level 3 had very 

little say in Departmental policy. Since DECD was a 

composite of fourteen previously existing agencies, level 3 

decision-making was more significant than level 2. All 

three levels were important for decision-making in the 



TABLE IV. 

STRUCTURAL VARIABLES OF INTERAGENCY RELATIONS 
~gency MSDS DHMH DE~:, DECO DP3&-C3 
Structural Variables 

Size of Agency 
budget Lar~e Lari;e LnrP,e SIM 11 MPdittm 
staff Medium Lnrgii Medium Srna 11 Medium 

Dif'fu$hn of Levell Levels 1, 1.,evel lb Level 1 LevP.l l 
Power a LevP.l 3 2 and 3 uevel 2 Level 3 

policy-I 
issues-2 
opertg-3 

Formal P.ules t 
- State lawC high low detailed 

constraints medium ced ium legislative 
r:andates --------------------------------------------------------t-------------------------- Federal high low low 

___ re3ulrenents ____ medium medium constraint ------------------------.------------~----------·------------- Denartmental written de p:;irt-· denart- eligi- No 
poiicy by -laws rrental mental bility re-

regulA.tions regulations quireinen ts 
for progrn 
ad min is t rr 

aThis characteristic refers to the number of levels involved in policy-
making. Level 1: Chief Executive and Deputy 

Level 2: Assistants to Chief Executive 
Level 3: Division or Major program administrators 

bThis variable is not as relevant to DESS as to other agencies since Federal 
requirements leave little room for Departmental policy/initiatives. 

cThis characteristic refers to both the volume of State law and the degree 
to which the agency has control over the formulation of State law. 

..... 
0 
.:,.. 
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Department of Health, whereas in DPS&CS all significant 

decision-making involved level 1. 

The next aspect relevant to interagency coordina-

tion was the amount and degree of formal rules and policies. 

The literature revealed that when formal rules abound, 

management flexibility is limited. All Maryland agencies 

were constrained to a certain extent in their operations 

by federal and state law; some were also constrained by 

federal requirements for receiving grants. Another factor 

considered was whether departmental policies were written 

or unwritten. DESS was heavily constrained by federal re-

quirements, since it received more than half its operating 

budget from the federal government. Although federal funds 

constituted only about 18% of MSDE's operating budget, 

they were concentrated rather heavily in several operating 

divisions--Vocational-Tec..~nical Education, Library Develop-

ment,Compensatory, Urban and Supplementary Programs, and 

Vocational Rehabilitation. Each of these divisions prepared 

separate state plans to satisfy federal requirements. 

Likewise, DECD's overall reliance on federal funds was only 

15% but almost half of the Community Development Adminis-

tration's funds came from the federal government. It may be 

safely stated that certain State human service programs were 

developed and maintained largely because of the availability 

of federal funds. 
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A large body of State law had developed relative to 

the regulation of public education. Since other human 

services were more recently developed at the state level, 

State law was less constraining. The only exception was 

DPS&CS, the functions of which were en~orcing civil and 

criminal law. The Department of Education was, in, addition, 

the only one of the five agencies to be governed by written 

Departmental by-laws. It would seem by this analysis that 

.MSDE had limited management flexibility due to formal 

legislation, federal requirements and its own by-laws. 

The process variables of interagency relations noted 

in Table II are discussed subsequent to the findings on 

Maryland interagency cooperation and program inventories 

of the five human service agencies. The findings related 

to structural variables of interagency relations are sum-

marized in Table IV. 

Mandated Services and Major Policy Directions 
of the Five Human Service Agencies 

This subsection reports the findings concerning man-

dated programs and services and major policy directions of 

the five Maryland human service agencies. These findings are 

an aid in the analysis of agency compatibility in terms of 

domain and ideological consensus. Agency service mandates 

constitute what Benson (1973) terms agency domain (claimed 

roles and functions). Major policy directions can be equated 
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to Benson's term agency ideology (specific service methods 

and goals). Agency domains and ideologies have been shown 

(Benson, 1973) to be important aspects of the potential 

extent of agency interaction. 

Maryland State Department of Education (MSDE). The 

Department of Education was mandated by the laws of the State 

to provide the following educational services: certification 

and accreditation of all certificate, diploma or degree 

granting institutions; vocational rehabilitation, and place-

ment for all whose capacity to earn a living had been impaired 

because of physical or mental disability; State share of 

basic current expenses for public education; special education 

for all handicapped children through age twenty; State aid 

to public libraries and total State funding of school build-

ing construction. Other educational services were authorized 

within State law, but not required. 

The MSDE elaborated on its "program development 

priorities" in its Executive Plan, though among the nine 

identified areas needing greater development, an order of 

importance was not attached. The MSDE program development 

priorities as stated in 1974 were as follows: adult basic 

education (1970 census data indicated that over 47% of 

Maryland residents 25 years of age and over had not completed 

high school); compensatory education (over 140,000 education-
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ally disadvantaged children in the State between the ages 

of 3 and 17 were not particularly in any compensatory 

program): curriculum development (primarily school-community 

centers, reading, bilingual education, and programs for the 

gifted): early childhood education: instructional television 

utilization: pupil services: school media services: special 

education (full services required by State law and district 

court decree by 1980) and vocational rehabilitation. 

The MSDE Executive Plan also discussed particular 

long range planning strategies which were treated as major 

policy directions. Three components of a planning strategy 

which the Department planned to pursue were: interagency 

cooperation and coordination at the State and federal level, 

participation of local systems in MSDE planning, and long 

range needs assessment studies (pp.III-1-2). 

Department of Health and Mental Hygiene (DHMH). The 

Department of Health and Mental Hygiene was mandated by State 

law to provide the following services/programs: preventive 

medicine, laboratory testing, community home care services, 

day care for the elderly, air quality control, treatment 

and rehabilitation of the mentally ill, comprehensive health 

planning, health services cost review, board of sanitation, 

board of dental examiners, board of medical vital records, 

prevention and treatment of juvenile antisocial behavior, 
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alcoholism control, drug abuse services, mental health 

examiners, board of pharmacy, board of examiners of nurses, 

board of examiners in optometry, board of osteopathic 

examiners, board of chiropratic examiners, board of physical 

therapy examiners, board of examiners of psychologists, anat-

omy board, board of podiatry examiners, board of examiners 

of nursing home administrators, commission on kidney disease, 

board of examiners of audiologists and speech partholgists, 

commission on hereditary disorders and developmental 

disabilities commission. 

Departmental policy was discussed in the DH.MH 

Executive Plan. De-institutionalization was an overall 

Departmental goal. DHMH planned to utilize the local health 

agencies as the center for provision and coordination of 

community health and juvenile services. Previously, 

preventive health care had been emphasized, later, the 

Department began to stress the delivery of primary health 

care services and development of community-based outpatient 

services. 

Department of Employment and Social Services (DESS). 

The Department of Employment and Social Services was required 

by State law to provide the following services/programs: 

public assistance payments, social services, work registra-

tion by food stamp applicants, unemployment insurance program, 
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job corps, employment for public assistance recipients, and 

the committee on migratory labor. 

The major policy directions of DESS were discussed 

in the Executive Plan. Pro9ram planning and evaluation was 

to become an ongoing part of every program. Program/service 

priorities had been determined to be child protective serv-

ices, job training for public assistance recipients and the 

working poor, and extension of unemployment insurance cover-

age. Efforts to ensure effective coordination with agencies 

offering similar services were also a Department priority. 

Prevention of unnecessary institutionalization of adults was 

another DESS policy. Employment Services Division shifted 

service emphasis from the non-job-ready to the job-ready 

and providing job development services to employers. The 

Maryland Service Corps was to concentrate its activities on 

expanding opportunities for volunteer service. 

Department of Economic and Community Development (DECD). 

The Department of Economic and Community Development was 

required by State law to provide financial and technical aid 

to local governments in assessing and improving the quality 

of community life and housing finance services. In addition, 

the Commission on Afro-American and Indian History and Culture 

was required to conduct activities which led to the preser-

vation of the culture and history of those two groups. Only 
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Community Development and Housing Programs are considered 

since these were the human service programs. 

Major policy directions of these components of 

DECD were enumerated in its Executive Plan. The Division 

of Housing was charged with fostering expansion of housing 

opportunities and as such concentrated on providing a wide 

range of financing mechanisms and technical assistance to 

local governments, private industry and the individual 

consumer. Future plans included emphasis on State-supported 

housing projects for the elderly, deinstitutionalization of 

care for the elderly, providing a pilot program of sheltered 

housing for the elderly, and expansion of employment services 

to persons over 60 years of age. A chief policy direction 

of the Community Development Administration included the 
' 

annalysis of DECD's impact on community development and 

housing financing. 

Department of Public Safety and Correctional Services 

(DPS&CS). The Department of Public Safety and Correctional 

Services was mandated by Maryland law to provide the follow-

ing services/programs: supervision of all State adult cor-

rectional institutions, diagnosis and classification of all 

inmates, inmate grievance commission, law enforcement tele-

type system, maintenance of permanent criminal records, 

handgun permit unit, motor vehicle inspection, trucking 

enforcement, police and correctional training, civil defense 
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and emergency planning, fire prevention and criminal in-

juries compensation board. 

Major policy directions were discussed in DPS&CS's 

Executive Plan for its two major components--public safety 

and correctional services. The most critical need identi-

fied for Maryland State Police was that of defining the role 

of the State Police. Expansion of in-service training for 

police was planned. Increasing the availability and 

accessibility of the services of the inmates grievance board 

was also planned. The major policy direction of correc-

tions was community-based and diversionary programming; i.e., 

nonresidential and community-based residential programs. 

In concert with this policy direction, the Division planned 

to implement mutual agreement programming (including the 

inmate's personal recommendations and preferences) and 

greater flexibility in the offender intake process. Parole 

and Probation were to stress the development of adequate 

screening and evaluation programs and of adequate super-

vision programs. Presentence investigation was a Division 

priority, as well as encouragement of the use of probation 

as a sentencing alternative. 

Summary and Conclusions. In summary of the infor-

mation presented in this subsection, some commonalities in 

agency domains and ideologies are briefly discussed. In 
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terms of mandated services, employment-related programs seem 

to permeate each of the five agencies. Services to the 

handicapped are within the domains of MSDE, DHMH, DPS&CS, 

and DESS. Services to the aged are particularly important 

in the program operations of DEMH, DESS, and DECD. Economi-

cally disadvantaged persons were a special target group for 

services of .MSDE and DESS, while economically depressed 

communities were particularly heeded by DECD. Children's 

services were the province of MSDE, DHMH, and DESS. While 

it can be seen that most of the agencies serviced similar 

target groups, agencies differed by prinary service 

orientation; i.e., education, health, etc. 

Similarities were also noted among agencies' ide-

ologies as evidenced in their explicit major policy direc-

tions. Deinstitutionalization was a common policy theme 

for DHMH and DPS&CS. MSDE and DESS played less direct 

roles in this regard. Increasing the job flexibility of 

the employed adult population was a policy concern for 

MSDE, DESS, and DECD. On a managerial level, each of the 

agencies expressed a need to emphasize interagency coordi-

nation in the provision of human services, greater in-

volvement of local officials in the decision-making 

processes and program planning and evaluation. 

In other respects, the major policy directions as 

stated in the agencies' Executive Plans were program-
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related and thus did not provide a sufficient basis for 

interagency comparison at this level. The findings of 

the program inventory reported in a later subsection pro-

vides a more detailed framework for interagency comparison. 

Types of Interagency Coordination 
Currently Existing 

Interagency coordination among :Maryland human service 

agencies took place more frequently on a service-by-service 

basis than on a basis of combined assistance to similar 

target populations. That is to say, each agency typically 

provided the service or services it felt to be required, and 

very little interagency planning for services to a common 

target group occurred. .Maryland had no comprehensive agency 

for providing all human services. Neither did the State 

have a coordinating and/or policy-making board for arbitrat-

ing problems and issues regarding agency service domains. 

Most cooperative arrangements had their origin in federal 

requirements. 

Several sources were used to determine the kinds and 

extent of interagency coordination: the Human Services 

Planning and Coordination Project Status Report of 1974, 

staff knowledge and experience, agency executive plans, and 

an unpublished issue paper of the Department of State Plan-

ning (DSP) on human services coordination in Maryland (1975). 

The DSP coordination paper offered a common criticism of the 
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new cabinet system of State Government: that a coordinated 

continuum of services was not available for particular age 

or target groups. Each agency defined its target groups on 

the basis of the services it provided--a result of specialized 

functionalism in the conception, planning, and delivery of 

human services. Fiscal constraint, rather than federal 

program requirements began to motivate and result in greater 

interagency coordination. A pertinent example is provided 

in the area of services to handicapped children. The 

Maryland Association for Retarded Children (MARC) won a 

district court order subsequent to Senate Bill 649 (1973), 

to the effect that all handicapped children were to be 

provided a free public education. DHMII had previously 

played a rather large role in educating handicapped children 

in State-run health institutions. Now this was to be the 

responsibility of the local boards of education. A series 

of service agreements were signed by both departments in 

which DHMH concurred with continuing some of its services 

until 1980 or as soon as the education agencies could assume 

full responsibility. Some of the cooperative arrangements 

made in this regard included: sharing personnel, joint use 

of personnel services, joint funding, purchase of service, 

outreach and intake, joint planning and programming, com-

prehensive needs assessment and case coordination. 

The Department of State Planning (DSP) and Budget and 



Fiscal Planning (DBFP} acted as overall coordinative 

agencies in several respects. Both agencies reviewed depart-

mental Executive Plans with an eye to duplication of efforts 

J:.y several agencies. DBFP reviewed and approved all agency 

operating budgets; DSP did the same for agency capital 

budgets. DSP's State Clearinghouse was a pass-through for 

all requests for State and federal grant money; this pre-

sented another opportunity for a comprehensive review of 

agency programs. DSP's Division of Local and Regional 

Planning had responsibility for coordinating human and 

natural resources on those levels. Those two agencies had 

primary responsibility for seeing that the current checks 

and balances were maintained. There was still no agency 

which performed comprehensive needs assessment for human 

services. 

Among the five human service agencies, the following 

types of coordination were found: 

Department of Public Safety and Correctional Services 

(DPS&CS} had arranged with the Division of Vocational 

Rehabilitation (DVR} of MSDE for inmate referrals to 

this agency; with the Division of Vocational 

Technical Education (DVTE) of MSDE to provide 

supplemental funding for six vocational shops in 

correctional institutions; with the Employment 

Security Administration of DESS to provide job 
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placement and counseling services; and with DHMH 

to provide drug counselors. The mechanisms for 

human services integration employed in the above 

coordinative arrangements were unwritten service 

agreements, sharing of personnel, joint use of 

support services, joint funding, purchase-of-

service information, referral and follow-up and 

case coordination. 

Maryland State Department of Education (MSDE) 

solicited the support of other human service 

agencies in one major effort: the provision of 

services to handicapped children. The recently 

inaugurated Special Services Information System 

(SSIS) located in the Division of Special 

Education, was a computerized information system 

which attempted to provide accurate statistics 

on the number of handicapped children in the 

State by type of handicapping condition, county 

of origin, servicing agencies, and status of need 

for service. Obtaining such information required 

the participation of the data-processing units of 

DHMH and DESS. 

The provision of educational services to 

all handicapped children in the State was a task for 
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which neither the State Department nor the local 

education agencies were prepared. The greatest 

problems were lack of adequate funding, transporta-

tion, and supervisory personnel. Thus, the MSDE 

was seeking continued support in these areas from 

DESS and several administrations of DHMH by means 

of written agreements. The type of mechanisms 

involved in these coordinative efforts have already 

been noted. 

The responsibility for providing employ-

ment services was divided among several agencies--

DESS, MSDE and DECD. A written formal agreement 

had been promulgated by the Maryland State Employ-

ment Service of DESS and the Division of Vocation-

al Rehabilitation of MSDE to establish effective 

working relationships in providing employment 

services to handicapped persons. Such an agreement 

was required by the Vocational Rehabilitation Act 

of 1965 (P.L. 333). This same Act also required a 

formal agreement between the Division of Vocation-

al-Technical Education of MSDE and the Employment 

Service Division of DESS. This agreement had 

become part of the DVTE's annual State Plan. DVTE 

also received funds to provide occupational training 

programs in concert with CETA (Comprehensive 
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Employment and Training Act) prime sponsors. 

DESS acted as prime sponsor for the balance of the 

State (Eastern Shore and Southern Maryland). The 

types of mechanisms for human services integration 

employed in tlte above arrangements were: written 

service agreements, joint funding mechanisms for 

information and referral, and joint programming. 

Department of Health and Mental Hygiene (DHMH) 

cooperated with DESS in the provision of services 

to the elderly (adult day care, nursing, and 

domiciliary care). DESS provided a range of support 

services to elderly in DHMH-run institutions. No-

formal agreements regulated these coordinative 

efforts. 

The Maryland State Planning and Advisory 

Council for Developmental Disabilities was also lo-

cated in the Office of the Secretary, DHMH. This 

agency was created under the Developmental Dis-

abilities Act of 1970, and included in its planning 

and coordinative activities input from six DHMH 

administrations, DVR of MSDE, and the Social 

Services Administration of DESS. 

In addition to coordinative efforts initiated 

by one or more of the human services agencies, there 
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were a number of interagency task forces in the 

State which focused on a particular service pro-

blem and/or target group. The following infor-

mation on interagency task forces was obtained from 

DSP staff responsible for the Human Services 

Planning and Coordination Project. 

The Maryland 4-C's Committee (Community 

Coordinated Child Care) was an independent agency 

that was interdisciplinary in its focus. It was 

organized in 1969 in response to federal directives 

that child care and development programs be coordinated 

at the State and local level. The Maryland State 

Plan for Coordinated Child Development Services 

provided a basis for interagency planning. Com-

mittee membership included representation from MSDE, 

DESS, DHMH, DECD, and DSP. As a coordinative body, 

however, the 4-C's was not very powerful, since it 

had no regulatory or fiscal authority and had 

severe limitations in the small size of its staff. 

The Maryland 4-C's Committee also sponsored 

a Task Force for Handicapped Children, and an Inter-

agency Committee for Child Development, both with 

representation from the State agencies on the 

Committee. 

The Regional Planning Council for the 
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Baltimore Metropolitan Area sponsored a Task Force 

on Domiciliary Care and an Area Housing Council, 

both with representation of the major State human 

service agencies (except MSDE) and DSP. 

The Office on Aging, another independent 

State agency, like the 4-C's, sponsored an Inter-

agency Commission on Transportation for the 

Elderly/Handicapped. 

In addition, two departmental-sponsored 

task forces were created: DPS&CS's Interagency 

Task Force to Inventory Outside Resources for 

Corrections and MSDE's Schifter Task Force on the 

Joint Provision of Services to Handicapped 

Children. 

Each year, the General Assembly created 

several study commissions to focus on a particular 

human service problem area. As a result, there 

were a number of these Commissions, some lodged 

within a State agency, and some independent. 

The Human Services Planning and Coordination Project. 

The Department of State Planning had several staff 

members working on a federally-funded human services 

planning and coordination project. The project was 

directed primarily at providing technical assistance 

to, and enhancing the planning capacities of, the 
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TABLE V 

MECHANISMS FOR HUMAN SERVICES INTEGRATION 

CURRENTLY EXISTING IN MARYLAND 

Li~kage A1:e!1c!e s 3e'!'".,ices 
STR UC: ~-A[""" 

Super A;:F.!nCj' None -------
State Soard ;,ane ------- --tead A,:e!'lcy ;:i:::3s '•'it:1 ;.13;)::; (;ETA nrime spo::sar. 

M31JE •.,:1 tr. DH'.-!H 2:duc::?tin:: o:~ ?':3.:1-:!i :::a:,ped 
MSDE with DESS child!"en. 

C:,ordinative D3? and ;)3?? ?eview a;e!1cy ~ 11r1 ~ets, pla:-,s, 
Statewide grant a-pplica ti '.)!1S 
Pla:1ning 

Mul t 1-Ser-,rice All 1>:o·:e:::-:1- Integr:1ti:J!1 anc co- lr.ca '; !. '.)r,. 
Centers r:e!'tal af COn::JU!':!ty se:::-v!.ces 
(planneri) 

?P.OC?:DtP.AL 
Service ~-!3DE, Dh1-f.-{ :Sducati::::":al Se!"ViC':?S to t~e 
Agreerie!'lt s !land 1 ca p:,e d. 

JESS, !·!SDE E;,-:ploy:,er.t 3erv:'..cPs to the 
h'!.;.d ica ppe-:l. 

DF.sc;! t';SDE Occup?.tional 7ra!;.ir.~ & 
E::iploy~e::t Ca~nsel!.~e. 

DE3'.3, !)?'.>c:CS Job Counse 1 i:,,~ t:. ?la ce~en~. 
DPS&CS, ~{3DE '.focati:-.ra l 2eha~ilit~_,;i~n. 
D?S&CS, D!:!{:{ Dru!! C,:,11!1se l '!.!!~. 

Co::solidated DO? Person!1el A::::~ :::'..st!'~ t !on to:::-
Personnel all State A=-er.c!~ s. 
Adr.ii;.istra-
tion 

Sharing DHHH, !·SDE Educ<c';icn=1l c;er·,!.ce;; to th~ 
Personnel har.di-::apned. 

DPS8:CS, !-SDE Job Co:mselors an1 Li::::-a!'y 
Perso!'l:1el. 

I)PS&CS, DHMH Dru F, Cnn~o;Plo~~. 
DPS&.-C3, DE35 Job Cou!'ls e lo:--~. 

-Joint 'Jse of !'·S~E, D3SS Use 0~ the S:--"I5. 
Sun'Jort DH:-!5·, D?3&CS ~se 0~ the 3.3IS. 
ServiCP.S 

Joint N3uE, D?.3l,CS Shoo Equi,)r.:e:": t. 
Funding MSD::, D:H·t-I, Ed1Jcatioral Sen·ice s to 

DE.33 ~andic"l.:,ped C?':!l:lre:;. 

' 

I 
I 
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TABLE V (CONTINUED) 

Linkage °'"'Pncies 3er·,ices 
Joint :r3DE, D:.3S c::TA. P!":'';!"a~~. 

I 
Funding DE.3S, n::• rw Ser-,ices ': 0 S:!.de~ly. ~, .... . 
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human service agencies. Several of the individ-

ual projects had potential for providing a data 

base for comprehensive human service needs assess-

ment--social indicators, conditions and trends 

of the population and program inventories. How-

ever, the project staff did not have the necessary 

executive authorization to act as a policy-

making or comprehensive planning agency for human 

services. The staff had recommended the creation 

of a Human Services Council to the Governor. This 

Councilvas to be composed of the Secretaries of 

each of the human services agencies, and would act 

as a policy-making and coordinative body for the 

provision of human services. No action had been 

taken on this recommendation, but it was supported 

in concept by the Lieutenant Governor and the 

Secretary of State Planning. 

Table I has been used as a framework for organizing this 

description of interagency coordination. A summary of the 

information contained herein is presented in Table V. It 

should be noted that the mechanisms contained in Tables I and 

V are not necessarily mutually exclusive; that is, several 

could be complementary and occurring simultaneously. 

Problems and Conclusions. As has been noted, there 

was no comprehensive planning for human services in the State 
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of Maryland. Planning was done on a service-by-service basis, 

due to the functional nature of human service agencies and 

the satisfaction of federal requirements. \vhen a human ser-

vice need arose which was not accorded sufficient attention 

in the existing system, ad hoc task forces and study com-

missions were convened. This indicated that there was no 

room for contingency planning in the existing system. In 

summary, there was a lack of a structural frame,vork for 

coordination of hur.1an ~;ervices such that a co:1ti,1uum of 

of services could be provided to clients. Rather, a 

number of procedural arrangements for coordination (see 

Table V) existed, but these arrangements occurred on an ad 

hoc basis, and, for the most part, lacked stability. 

Another problem was the organization of human 

services within agencies. At this writing, the creation 

of an Office on Aging had added to speculation that another 

layer of bureaucracy would arise, organized on the basis of 

target groups. DESS has spoken to this confusing situation 

in its Executive Plan: 

One major issue is whether services should 
be organized and administered around target 
groups such as the aged, children, etc., or 
whether services should be organized function-
ally; i.e., health, social services, and 
thereby be provided to all groups who need 
them. This Department, consistent with the 
executive reorganization, has developed 
programs to provide services on a functional 
basis. Within the past year, there has been 
some movement toward planning for specific 
target groups. This has caused the Depart-
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to reorganize certain programs, and in some in-
stances, to redirect resources. The ability 
to engage in the most fruitful and beneficial 
cooperative planning requires compatible di-
rections and philosophies. (p. 14). 

In addition to these structural problems, the reliance 

on federal funds created a series of planning, monitoring, and 

evaluation requirements, particularly for DESS and DVR of MSDE, 

which allowed the agencies little flexibility in initiating 

interagency coordination or new service domains. The exist-

ing arrangement provided little impetus for interagency coor-

dination unless federal directives or fiscal constraints re-

quired it. In sum, the human service agencies in Maryland 

exhibited a high degree of separation and independence from 

one another. 

An Inventory of Programs 

Operated by the Five 

Service Agencies 

In this subsection, programs are arrayed by provider 

agency rather than by client need classification. Informa-

tion for developing the program inventory came from a 

variety of sources--agency Executive Plans, Maryland Budget 

Book, Agency Divisional Plans, and agency contracts. The 

information is displayed by the classification scheme devel-

oped for the Human Services Planning and Coordination Project 

of DSP, by the Research Group. This framework can be used 

to classify human service data by activity sector and 
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target group simultaneously. The following activity sectors 

were used: 

- Preservation and Improvement of Health 

- Promotion of Public Safety and Justice 

- Advancement of Economic Well-being 

- Promotion of Educational Development 

- Provision of Adequate Housing and Community 
Environment 

- Development of Social Potential 

Each of these activity sectors has been further categorized 

into component dimensions. 

The target population classifies the population into 

. groups based on stages of the life cycle and special vulner-

abilities. The following categories were used: 

- Infant and Young Child (0-5) 

- Children (6-12) 

- Youth (13-18) 

- Young Adult (19-25) 

- Adult (26-64) 

- Aged (65+) 

- Disadvantaged 

- Disabled/Handicapped 

The program inventories are shown for each agency. 

The commonalities among types of services provided are sum-

marized by servicing agency and target group and presented 

in Exhibit IV. (Appendix A contains another method of pre-
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EXHIBIT V 

COMMONALITIES IN THE PROVISION OF HUMAN SERVICES 

I. Health Services 

Servicing Agencies: DHMH, DPS&CS, DESS, XSDE. 

A. 

B. 

c. 

D. 

DHMH 
Major Functional Acti•1ities: 
Preventive medicine, emergency rredical services, drug 
abuse, rr:ental hygiene, cental retardation, environ-
mental health, juvenile services, compreher.sive health 
planning, aged and chronically ill programs. 
Eligib~P. Target Grouns: All target groups. 

DPS&CS 
Major ?unctional Activities: 
Diagnosis and evaluation, clinical services, drug 
rehabilitation, alcoholism rehabilitation. 
Eligible Target Grouns: 19-65~ incarcerated population. 

DESS 
Maj or Functional Act 1 vtt ie s: 
Child nutrition, school lunch, nedical assistance, 
nutrition for aged. 
Eligible Target Grouos: 0-18; 65~; disadvantaged. 

MSDE . 
Major Function~l Act!vitio.s: 
School lunch, nutrition education, health education, 
health occupations training. 
Eligible Target Gro•.rns: 0-18; adult population. 

II. Public Assistance Services 

Servi~ing Agencies: DESS 

~ Func:ional Activities: 
Emergency assistance to fa!:lilies -.i 1th children, ve tera:1s' 
relief, U."lem.ployment insurance, old age assistance, ai::i 
to disabled, disability determination. 
Eligible ~ar~et Groups: Disadvantaged; disabled/handi::npped. 

III. Housing Services 

Servicing Agencies: DECD, DESS 

A. DECO 
~ ?unctional ActiYities: 
Relocation assistance, i1ousine fir.ancing. 
Eligible Target Groupss 19-64; 65~. 
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EXHIBIT V (CONTINUED) 

B. DESS 
Major Functional Activities: 
Housing contracts. 
Eligible Target Grouns: Disadvantaged. 

J.V. Social Services 

Servicing Agencies: DESS 

~ Functional Activities: 
Protective ser 0,1ces, emergency -welfare services, home!:2.kers, 
child care centers, adoption services, single ~arent serv-
ices, community home care, families receiving AFDC, ser-
vices to disabled adults. 
Eligible Target Groups: All target groups. 

V. Employ~ent Se;vices 

Servicing Agencies: DESS, DECD, ?£DE, D?S&CS. 

A. DESS 
Major Functio~al ~ctivities: 
Comr:iunity and hw::ian relations, co=puterized job place-
ment! job cc:ps, occu:,ational testin~, rural :::.anoc·..:er 
services, long-range flood re lief services, compre-
hensive manpoNer training, concentrated e~ploy?:1ent 
services, -work incentive progra::i, employment services 
for the handicapped, 3altimore ghetto information 
unit. 
Eligible Target Grouos: 13-64; disadvantaged; disabled. 

B. DECO 
M~jot Functional Activities: 
Stimulation of industrial and economic develooment. 
Eligible Target Grou::is: .e.11 target grou-os. · 

C. MSDE 
Major Functional Activit1.es: 
General E.ducational Ceveloprrent Progra:i, vocationa: 
rehabilitation, adult education, occupational trai~-
ing prograr::s. 
Eligible Target Grouos: 13-65+, disabled. 

D. DPS&CS 
Major Functional Activities: 
Job place~ent and cou.~selini, vocational rehabili:atio~. 
Eligible Target Grouosz 19 incarcerated population. 
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EXHIBIT V (CONTINUED) 

VI. Educational Services 

Servicing Agenciess MSDE, DHMH, D?S&cs, DESS. 

A •. MSDE 
Major Functional Activities: 
Pre-kindergarten educational progra~s, ki~dergarten 
programs, regular ele=entary and secondary ~rograms, 
career education, school me dis. services, sc::ool cot:1-
munity centers, public, school, State, ar.d regio!"'.al 
libraries, industrial training, general educational 
development, library for physically handicapped, 
apprenticeship progra!!lS, instructional telev!sion, 
human relations, adult education, teacher e:bcation, 
special education, co~pensatory progra~s, bilingual 
education, vocational rehabilitation. 
Eligible Target Grouos: All target grou~s. 

B. DHMH 
~ Functional Activities: 
Family planning services, sickle cell ed~cation clinic, 
dental health education, educational develop~ent for 
general sanitation, professional education fer public 
health officials, ~edical ar.d dental students, educa-
tion. 
Eligible Target Grou~s: All target groups. 

C. DESS 
¥..a,jor Functional Act:vittes: 
Homemakers education, r.utri:ion education. 
Eligible Target Grouns: All target groups. 

D. DPS&CS 
Major Functiom.1 A.cti•,:!. ties: 
State training sct0ols, educational and vccational 
service~ to incarceratea~ library services tc incar-
ceratecra, adult school !'or genera!> ed~catio!";31 devel-
opmenta, Universlt:, 'without ':ialls , :legfrnal learni:;g 
centerl social education, hone ~ana~e=ent p~ogra=s. 
Eligib e Tare~t Gro~~s: 19~ incarcerated po~ulaticn. 

aMSDE funds the following components: library develop-
ment at Maryland House of Corrections; library materials for 
Maryland Correctional Institution for Women; Adult basic educa-
tion; sheet metal shop; library coordinator; teacher corps 
training program, body and fender shop, curriculum improvement. 
(Marylan<\Budget Book, Volume II) 

Partially funded by University of Maryland 



148 

EXHIBIT V (CONTINUED) 

VII. Institutional Rehabilitation Services 

Servicing Agencies: DPS&CS, DESS, D:':x:i, M..SDE. 

A. DPS&CS 
Major Functional Activitie~: 
Non-residential purc!"!ase-c:'-care, educ;;.tional and vo-
cational services ( shared wit.!1 H3JE), l:::oys' forestr:r 
camps, vork release, co~our.ity services, job olace-
ment and counseling, co::.~ur.ity reintegration, co~pre-
hensive reeducation center, ~ome =ana~e~ent progra=, 
University without '1:alls, :::odel cities trail".ir:g pro-
gram, youth services bureaus. 
Eligible Target Poo~laticns: 13-65~ incarc~rated pop-
ulation. 

B. DESS 
Ma1or Functional Ac:iv:!.t°l(·s: 
Social services to a1ul. ts and a e-ed. 
Eligible Tareet Gro~ps: Disajvintaged and disabled 
adults and elderly. 

c. DI-Il·lli 
Major Funct~onal Activities: 
Medical self-help traini::is, residential and co::;:::uni: y 
services for mentally retarded, drug abuse progra~~ • 
Eligible Tareet Gro~ns: All target groups. 

D. MSDE 
Major Functional Act.ivities: 
Vocational rehabilitation. 
Eligible Target _9~: Disabled. 
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sentation). 

While it cannot be said that human service agencies 

in Maryland were providing duplicative services, analysis of 

the program inventories shows that several agencies were 

sometimes involved in the delivery of major functional ser-

vices to the same target group. Exhibit V and Appendix A 

show approximately where those commonalities in service 

provision were found. But it also shows that where there 

were common service areas among/between agencies, differences 

in work processes were found. The information contained in 

Exhibit V and Appendix A yields clues as to those areas 

where services integration would be most useful--e.g., 

health services to incarcerated persons, employment services 

to the adult out-of-school population and to the disabled 

and disadvantaged, and Educational Services to all types of 

institutionalized persons. 

FINDINGS OF PARTICIPANT OBSERVATION 

The researcher's role as participant observer was two· 

fold. First, as an employee of the Maryland Department of 

State Planning, there was opportunity to observe organiza-

tional responses to imposed or recommended coordinative ac-

tivities. Second, as a staff member of the Department's 

Human Services Planning and Coordination Project, participa-

tion in educational and interagency committees and task 
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forces was possible. The results of such participation and 

observation related to this study are discussed in terms of 

existing conditions of, and recent trends in, human services 

planning and delivery. This is a summary of comments raised 

at various points throughout Chapter 4. 

Conditions and Trends in 

Human Services Planning 

and Delivery 

Human services planning and delivery in Maryland was 

concentrated in the activities of four agencies--DHMH, MSDE, 

DESS, and DPS&CS. DECO had only a minor role to play in the 

planning and delivery of human services. Two other cabinet 

level agencies, the Department of State Planning and the 

Department of Budget and Fiscal Planning, played both coor-

dinative and regulatory parts in the conduct of human ser-

vices. Regulatory functions were carried out through appro-

val of items for inclusion in the capital and operating bud-

gets. Coordinative functions were performed in the review 

and approval of applications for State and federal grants, 

review of agency executive plans, and in the approval of 

local and regional comprehensive plans. Thus, the opportun-

ity for comprehensive views of human service agencies was 

greater in DSP and DBFP than in the service provider agencie~ 

The Human Services Planning and Coordination Project, in 

particular, was in a position to facilitate coordination of 
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human services activities. Project staff were in the pro-

cess of developing a human service data base which could be 

used to provide a comprehensive assessment of needs. The 

project staff were involved in several interagency task 

forces which attempted to eliminate unnecessary program and 

facilities duplication. Most interagency collaboration had, 

however, been brought about through federal directive or 

fiscal constraints. Since the Department of State Planning 

was not authorized to set policy or resolve policy issues 

for human service agencies, coordination occurred, for the 

most part, as a regulatory function within the agency budget 

determination process. 

Interagency planning and progranuning had only occur-

red where the federal government required it, as in the case 

of the Division of Vocational Rehabilitation and the Depart-

ment of Employment and Social Security. In part because the 

latest executive reorganization was so recent, interdivi-

sional planning within agencies was not conunon. With the 

advent in 1974 of the requirement to prepare annual Execu-

tive-level plans, State agencies began to establish a depart-

mental planning process. These documents were budget-driven, 

however. Since the State budget process required a line-

item presentation, there was little incentive to "plan" 

otherwise. There were also few incentives for an agency to 

"anticipate" need for new programs which required long-term 
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and/or comprehensive planning. Therefore agency planning 

capacity was short-term and budget-oriented. This situa-

tion tended to favor fragmented service delivery, and an ad 

hoc treatment of human service needs. 

APPLICATION OF THE FRAMEWORK TO 

MARYLAND HUMAN SERVICE AGENCIES 

The situational framework for analysis of the five 

Maryland State human service agencies in terms of services 

integration consisted of several parts: (1) Table I, Mechan-

isms for Human Service Integration; (2) Table II, Environ-

mental and System Facilitators and Inhibitors of Service 

Integration; (3) Table III, Organizational and Procedural 

Characteristics of Maryland Human Service Agencies; (4) 

Table IV, Structural Characteristics of Interagency Rela-

tions; and (5) Table V, Procedural Characteristics of Inter-

agency Relations. Supplemental information for the frame-

work is contained in Exhibits II and III. Tables I and II and 

Exhibits II and III form the general framework, while Tables 

III, IV, and V are specific to the Maryland situation. Since 

Tables IV and V have applied parts of the general framework 

to Maryland, the remaining parts of that application are the 

subject of this section. The findings with regard to Mary-

land human services agencies are applied to Table II to 

determine the environmental and system facilitators and 
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inhibitors to services integration in Maryland. The vari-

ables in Table II are applicable at various stages of de-

signing and implementing change in the human service system. 

Some relate to consideration of feasibility of the concept, 

some to consideration of the appropriate design, some to 

appropriate timing for implementation, and others to success 

of the new system once established. 

Environmental Characteristics 

--Social 

The review of the literature indicated the importance 

of two social variables--a needs assessment performed with 

community input and community opinion favoring services in-

tegration. Until very recently, there was no evidence of 

community input into the processes and products of assessing 

service needs. Some evidence of needs assessments was found 

in agency executive plans and in applications for federal and 

State grants. However, each agency performed its own needs 

assessment. The multi-service feasibility study, it will be 

remembered, found that citizen needs had not been equated 

with service requirements, and that standards and criteria 

to formulate support threshholds were missing from the ser-

vice delivery system. 

The researcher participated in two task forces ini t-

iated by the State Department of Education which solicited 

community input into the process of needs assessment in two 
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educational areas--the preparation of personnel for educa-

tion of the handicapped, and Departmental staff competen-

cies needed to meet the problems and challenges of the future 

There was, however, no ongoing mechanism for performing com-

prehensive assessment of service needs of the citizens of 

Maryland. Thus service standards were determined relative 

to the requirements of federal and State law. 

The second social variable of the environment impor-

tant to services integration is the community attitude to-

ward, and level of support for, service integration. The 

best available measure of community opinion regarding ser-

vices integration was the multi-service center (MSC) feas-

ibility study. Nineteen of twenty-four localities (counties) 

were visited by Department of State Planning staff. The 

staff met with the citizens advisory groups which had been 

established by State law·to assist in the preparation of 

county master plans. Questionnaires were distributed, and 

approximately one-half of the counties responded. The small 

rural counties had few objections to the idea of co-locating 

services, since the change from existing delivery systems 

would not be great. Their chief concerns were retaining the 

level of privacy and dignified services. The larger, urban-

ized counties also tended to favor the idea of multi-

service systems. 

The Department of Employment and Social Services was 

awarded a SITO (Services Integration Targets of Opportunity) 
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grant to test the role and effectiveness of an MSC in Howard 

County. The scope of the project was very limited, however, 

since it was to integrate the activities within DESS only. 

Environmental Characteristics 

--Political 

The political environment relative to support for 

human services integration involves the governor, the State 

legislature, political interest groups, and the existing 

structure of decision-making in terms of the degree of cen-

tralization and/or decentralization. 

Since the structure of decision-making with regard 

to human services was concentrated in five agencies, that 

structure could be said to have been rather centralized. 

Also, the division of state and local responsibilities 

showed great variance from agency to agency. For example, 

the State Department of Education delegated all administra-

tive and operational powers to the local education agencies, 

while DESS maintained a heavy administrative role in the 

operation of county activities. These two factors suggest 

that an integration of human service activities begin as a 

coordinative but policy-making board at the State level with 

membership from the executive level of each agency. A mech-

anism for regional and local input into decision-making 

should be composed of administrators from each agency from 

each county, with meetings held on a regional basis. With 
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such an arrangement, no new agencies are created. Rather, 

existing agency personnel are pooled for human services 

policy-making in a formalized mechanism. 

Partisan politics has also been found to have an 

effect on attempts to pass human services legislation. From 

the experiences in other states, it has been concluded that 

a more favorable political atmosphere results when the 

governor and the legislature are of the same party. However, 

gubernatorial support, in a state with a strong governorship 

(such as Maryland) has often proved more critical to effec-

ting change in the human service system. Therefore, it would 

seem that human services integration in Maryland should be 

attempted via an executive order from the Governor. 

In addition, prominent interest groups in the State 

should be considered in any attempt to design and implement 

signigicant changes in the human service system. In Maryland 

such interest groups would include the Maryland Association 

for Retarded Children (and its local counterparts), teachers' 

unions and associations, the Maryland Conference for Social 

Concern, and others. To determine the effective interest 

groups, one would follow the lobbying activities during State 

legislative sessions and plaintiffs in important cases before 

the State Courts. Those who would be affected by the pro-

posed new system must be assured that they have something 

to gain, or, at a minimum, nothing to lose. These considera-



157 

tions are related to the appropriate design and timing of 

the proposed new system. 

Most attempts at integrating human services have 

succeeded via the efficiency, cost-savings rationale. In 

Maryland, the burden of coordinating human services programs 

and facilities actually fell on the Departments of State 

Planning and Budget and Fiscal Planning through their activ-

ities regarding the capital and operating budgets. This 

subjected coordination to regulation, since both departments 

looked for duplication of programs and facilities, rather 

than service needs. It is on the basis of avoiding further 

duplication of agencies' efforts, then, that the idea for a 

coordinating policy-making human services board could most 

easily be "sold" to the Governor. In this sen~, the goals 

and rationale for the proposed project would be most compat-

ible with the priorities of the Governor. Without guberna-

torial endorsement, an attempt to pass human services legis-

lation of the kind suggested here, would probably not be 

successful. 

Environmental Characteristics 

--Economic 

Availability of resources to human service programs, 

sources of agency funding, and control over access to funds 

are the significant economic variables affecting the feas-

ibility of developing and implementation of changes in the 
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human services system. 

At the time of this research, resources were gener-

ally not available for experimentation, especially at the 

state level. This was due more to the economic situation 

rather than the low priority of human services integration. 

There had, in fact, been several indications of support for 

concepts of services integration: the initiation and con-

duct of the feasibility study for a statewide system of multi-

service centers, the extensive cooperation between the State 

Departments of Health and Education regarding the provision 

of services to handicapped children and support from the 

Governor's office for the concept of a human services council. 

The primary sources of agency funding vary from the 

federal government for DESS to the State for DECD and Dl?S&CS. 

MSDE and DHMH derived most of their funding from the State, 

but several divisions within each agency were primarily sup-

ported by the federal government. The activities of DESS 

would be most difficult to integrate with those of the other 

agencies, due to the existence of federal requirements. One 

method of avoiding some of these obstacles of integration 

would be through the submission of integrated grant applica-

tions to the federal government. Another important consider-

ation for effectiveness of delivering integrated services is 

control over the access to funds. If the new human services 

board is composed of agencies which have a relatively steady 
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flow of resources, policy-making and planning is facilitated. 

In essence, this implies the necessity for primary State 

financial support for agency activities. 

Intergovernmental 

Relations 

Intergovernmental relations refers to aspects of 

federal, state, regional, and local involvement in the plan-

ning, management, and delivery of human services. Grant 

administration policies affect the way services are planned, 

programmed, and budgeted. The State and/or federal govern-

ment may foster either a long-term and comprehensive orien-

tation or a short-term categorical orientation. Strict and 

narrow eligibility requirements and monitoring procedures 

tend to result in the latter orientation. While the State 

of Maryland has tended to develop aid programs with rather 

broad and inclusive eligibility criteria (though budgeting 

is a line-item process and new program proposals are handled 

separately), this has not been true of the federal govern-

ment .. Although revenue sharing and integrated grant admin-

istration are federally-initiated attempts to broaden the 

scope of federal aid to states, they have not yet had signif-

icant effects on the human service systems. Further efforts 

along these lines are vital to any attempt to integrate human 

services. Incompatibility of state, local and federal stat-

utes was not a problem in Maryland, to the researcher's 
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knowledge. 

All human services in Maryland involved regional 

agencies. The number of regional designations in the State, 

however, varied from agency to agency. It has already been 

mentioned that the five human service agencies had differ-

ent primary levels of program administration. This is an 

inhibiting aspect to the integration of services at the 

administrative level. However, this situation does not 

preclude the coordination of human services at the policy-

making level. 

Interagency Relations 

Both structural and procedural aspects of inter-

agency relations have been discussed in Sections 2 and 3 

of this chapter. The findings are merely summarized here. 

It was found that there were three human service agencies 

which can be considered large, in terms of budget or staff 

or both. This aspect is inhibiting to the conc.ept of total 

integration of agencies' activities. However, total inte-

gration is not being recommended here. The large size of 

the agencies under consideration is favorable to integration 

in another aspect--power is concentrated in a few top-level 

administrators. Agencies varied in the extent to which 

they were governed by formal rules and policy--with MSDE and 

DESS being highly constrained and DECO having a relatively 

high degree of flexibility. 
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The extent of agency interaction was found to be ex-

tensive only where required by federal law, such as in the 

mandated relationships between DVTE and DVR of MSDE with DESS. 

The only notable exception to this situation was in the 

cooperative provision of services to handicapped children by 

MSDE and DHMH. Where agency interaction occurred as a re-

sult of State-level prodding, it was usually attributed to 

agency budgetary constraints. 

The program inventory has shown a high degree of 

related programs by clientele served. This is in large part 

due to the fact that human service agencies are organized 

by function rather than by target group. (The Office on 

Aging is the only exception). Each of the agencies offered 

programs/services to every age group, to the disadvantaged 

and to the disabled/handicapped. From a functional vantage 

point, employment services were operated directly by DESS 

and MSDE, and indirectly by DECD; educational services by 

MSDE, DESS, DHMH, and DPS&CS; housing services indirectly by 

DESS and DHMH and directly by DECD; and institutional reha-

bilitation services by DPS&CS, DHMH, DESS, and MSDE. Agency 

domains (roles and functions) thus exhibited a considerable 

degree of compatibility. In general, the Maryland human ser-

vice· agencies can also be said to have positive evaluations 

of each other. 
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These characteristics naturally are applicable in 

the stage of actual design and implementation of the ser-

vices integration project. The findings of the literature 

review have led to the specification of desirable character-

istics aimed at the success of the project. Since this is 

basically a feasibility study, these characteristics are 

not pertinent to the scope of this study. They have been 

included in Table II because of their importance to the 

overall concept of services integration. 

Summary and Conclusions 

An analysis of environmental and system facilitators 

and inhibitors of services integration in Maryland has been 

presented in this section, utilizing Table II of Chapter 2 

and the descriptive information on Maryland human service 

agencies presented in Chapter 4. The application of 

Table II indicators to the Maryland situation is summarized 

in Table VI. 

IMPLICATIONS OF THE FINDINGS FOR THE 

MARYLAND STATE DEPARTMENT 

OF EDUCATION 

The relationships among and between the Maryland hu-

man service agencies have been :analyzed from several perspec-
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tives: (1) organizational and procedural aspects; (2) man-

dated services and major policy directions; (3) types of 

interagency coordination currently existing; and (4) an in-

ventory of agency programs. The results of these analyses 

have shown that a great amount of commonality exists among 

the organizational structures and clientele of the five agen-

cies. The program inventory shows that the MSDE was not the 

only human service agency with a broad mandate to serve all 

target populations. The programs of DHMH and DESS also 

covered the scope of the target groups. The MSDE was also 

involved in funding and operating programs within the correc-

tional institutions. MSDE interacted very little with DECD 

but this was also true of the other human service agencies. 

The effectiveness of educational services directly 

impacts on the clients of the other human service agencies. 

That is to say, low educational attainment often character-

izes the recipient of public assistance and incarcerated 

juveniles and adults. It would, therefore, seem incumbent 

upon MSDE, DESS, and DPS&CS to combine resources in the init-

iation of comprehensive outreach and habilitation programs. 

For this to be feasible, a common data base is also neces-

sary. The same could be said for combined efforts of MSDE 

and DHMH in the provision of services to handicapped chil-

dren. The next logical step, of course, would be compre-

hensive planning and programming in the interest of servicing 
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clients who require the services of more than one agency. 

As human services in Maryland were functionally organized, 

operating agencies service many overlapping target groups. 

Therefore, if client needs are to be more important than 

organizational maintenance, services must be planned, managed, 

and delivered accordingly. 

The Maryland State Department of Education could play 

a lead role in a movement to integrate human services. Sev-

eral reasons are suggested for recommending a lead role for 

this agency: (1) the MSDE services all target groups; (2) the 

educational system impacts on every Maryland citizen, espec-

ially due to its compulsory nature; (3) the educational sys-

tem is administered locally by community residents, thus 

citizens have direct access to this human service; and (4) 

the State gives more financial support to education than to 

any other human service. 

There are several possible mechanisms for effecting 

the integration of services essential to providing a continu-

um of comprehensive care to the various target groups. 

These mechanisms were presented and described in Chapter 2. 

The findings of this study confirm both the feasibility and 

desirability of several of these mechanisms; thus giving fur-

ther evidence that no one mechanism is the best for any one 

situation. Evaluators for the study were asked to select 

those mechanisms which they judged to be desirable and feas-
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TABLE VI 

ENVIRONMENTAL AND SYSTEM INDICATORS OF SERVICES 
INTEGRATION IN MARYLAND 

I Ati'Olicable 
. Facilita tir:gl Syste.m/ 

·or Inhibit- ?rojeht 
Variables ing Aspecta I Stage 

IENVIRONlENTAL CHARACTERISTICS: I 
Social I Needs assesscent I 1, 2 

Col!l!!lunity opinion F 1, 2 
Political 

Structure of decision-making N/A 23 4 Partisan politics N/A 
Interest groups N/A I 1, 3 Poli ti cal agenda N/A 

I 1, 3 
Gubernatoriai opinion F I 3 Human services legislation N/A I 

Econo:nic 

I Resource availability I . 1, 3 
Sources of agency funding I 1, 2 
Control over access to funds F 1, 2 

INTERGOVERXMENT AL RELATIONS 1 
Grant administration I li 4 
Statutes F 
Regional agencies F 1, 2 
Level of program adoinistration I 1, 2 

IrITERAGENCY RELA1'IONS1 
Structure 

Size of agencies I 1, 2 
Diffusion of power F 1, 2 
Formality I 1, 2 

Process 
Extent of agencvinteraction I 1, 2 
Relationship of agency 

Programs F 1, 2 
Equilibrium F 1, 2 
Interagency evaluation F 1, 2 

I 
I 

I 

I 
i 

I 

I 

SERVICES HITEGRAT ION PROJECT 
I CHARACTERISTICS i N/A . .... 

aN/A refers to characteristics which cannot be con-
sidered at this time because no new system has been proposed. 

I= Inhibiting; F = Facilitating 
b-1 - Feasibility of Services Integration 

2 - Consideration of Appropriate Design 
3 - Appropriate Timing for Implementation 
4 - Project Managerial Considerations 
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ible, and to rank their preferences. The results of these 

judgments are recorded in this Chapter under the subsection 

"Interviews". Final recommendations are presented in 

Chapter 5. 

DEPARTMENTAL GUIDELINES FOR SERVICES 

INTEGRATION--MARYLAND STATE 

DEPARTMENT OF EDUCATION 

Although this chapter has given equal treatment to 

each of the five Maryland human service agencies, the intent 

of the study is to focus on desirable and feasible roles of 

the Maryland State Department of Education (in concert with 

the four other State human services agencies) in bringing 

about human services integration. This section summarizes 

the significant similarities and differences between MSDE 

and the other human services agencies, the inhibiting aspects 

of the Maryland human service system with regard to service 

integration, and posits possible roles for MSDE in light of 

service needs and system constraints. Courses of action 

toward the achievement of services integration are also 

suggested. 

Similarities and Differences 

Between MSDE and Other Maryland 

Human Service Agencies 
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Similarities: The Maryland State Department of Edu-

cation exhibited the following characteristics in common 

with the other four human service agencies: all Maryland 

human service agencies were organized on a functional rather 

than target group basis; all had three organizational levels 

of administration; all offered services to each age group of 

the population and to the disadvantaged and handicapped as 

well; planning and budgeting processes were similar for all 

human service agencies; none of the agencies was able to 

initiate programs not mandated by the State or federal gov-

ernment; all of the agencies complained about a lack of suit-

able information from which to plan adequate programs and all 

had regional agency involvement in the administration of their 

programs. 

Differences: The Maryland State Department of Edu-

cation differed from the other human service agencies in the 

following ways: its local administrators were either elected 

or appointed rather than hired through the merit system; it 

was the only one of the five agencies to be a non-Cabinet 

agency; it had a headquarters located apart from primary 

Maryland government offices in Baltimore and Annapolis; it 

had its own capital budget, apart from the General Construc-

tion Loan Program through which all other State agencies sub-

mit capital budgets; it was the only one of the five agencies 

to be governed by departmental by-laws; and it was the only 
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one of the five agencies to have no involvement in the di-

rect provision of services. 

Inhibiting Aspects of the 

Maryland Human Service 

System Regarding Inte-

gration of Services 

This study has found the following aspects of the 

Maryland human service system to be constraints toward the 

further integration of services: lack of a mechanism for 

comprehensive assessment of service needs; lack of mechanism 

for community input into State-level needs assessment activ-

ities; low availability of resources for experimentation; 

differing levels and sources of primary funding for the five 

agencies; federal and state grant administration policies and 

practices; differing levels of primary program administra-

tion among the five agencies; the large size of three of 

the five agencies and the extent to which the five agencies 

were constrained by formal rules and policies. 

In light of these contraints to integrating human 

services and similarities and differences between MSDE and 

the other Maryland human services agencies, the panel of 

evaluators was asked to choose among sixteen possible roles 

for MSDE in integration of Maryland human services. Each 

evaluator was asked to indicate whether he throught his 

choices were desirable or feasible or both and to rank those 



169 

checked as desirable in order of preference. The results of 

this round of interviews are recorded in Appendix C. 

The Department of Education, in conjunction with the 

other Maryland human service agencies, could also undertake 

a number of courses of action to overcome some of the exis-

ting or potential constraints to integrating human services 

in Maryland. The following are suggested courses of action 

which have arisen throughout the analysis of the conditions 

of the human service system in Maryland: 

- Direct revenue sharing funds toward those programs 

which are heavily reliant on federal funds. 

- Solicit community input into State-level policies 

in the form of questionnaires and/or meetings 

with citizen advisory groups. 

- Formulate service standards to serve as guidelines 

for a minimum level of adequate service provision. 

- Request services integration in communications with 

the Governor. 

- Solicit the support of prominent interest groups 

for services integration. 

- Bargain for the elimination of line-item budgeting 

in return for creation of an interagency mechanism 

for regulation of duplication in facilities and 

programs. 

- Consider what programs can be eliminated or reduced 
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to provide funds for experimentation with 

services integration. 

- Develop an interagency staff for writing integrated 

grant applications. 

Work to establish agreement among all service 

agencies on the number of planning regions in the 

State. 

Departmental Guidelines for Services Integration are 

merely an aid to the analysis of environmental and system 

characteristics which facilitate or inhibit services integra-

tion, and to their application to a particular agency or 

group of agencies. Their purpose is to help in the determin-

ation of appropriate role(s) of the agency(ies) in bringing 

about services integration and to setting out alternative 

courses of action for immediate pursuit. This is to say that 

there is no model formula for the when and how of services 

integration. A set of guidelines would include the following 

elements at a minimum: 

I. Determine the significant similarities and differen-

ces between and among your agency and the other human 

service providers. The variables contained in Table 

II should serve as a guide to the selection of appro-

priate characteristics for comparison. This analysis 

will yield information on the feasibility of integra-
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ting the services of your agency with those of other 

agencies. It should also be an aid in the determin-

ation of specific actions which need to be taken if 

services integration is your goal. 

II. Determine the aspects of your agency and of the net-

work of human service agencies which tend to inhibit 

the integration of services. Again, the variables 

contained in Table II should serve as a guide to this 

analysis. This information will provide further 

guidance as to the feasibility of certain models of 

integration. 

III. Determine the priority service needs for the range of 

clients of the human service system. The best way to 

conduct a needs assessment is through community sur-

veys. In the absence of this technique, agency plans 

were used to select service needs indicated by the 

departments. If commonalities among service needs 

can be identified, either by function or by target 

group, or both, then these are the areas which most 

deserve a concerted effort of all service providers. 

IV. Determine the appropriate role for your agency or 

network of agencies to play in intergration of human 

services. This is a judgmental process, based on 

knowledge and opinion concerning the first three ele-

ments. Table I is a guideline to options; these 
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have been restated for the Department of Education 

on the preceding pages. Considerations of both de-

sirability and feasibility constitute the choice 

field of an "appropriate" role. 

V. Determine courses of action which can be taken immed---- --- -- - --- ---
iately. These courses of action derive from analysis 

of constraints to services integration and to the 

selection of an appropriate role for your Department. 

A range of options for pursuit by the Department of 

Education has been presented on the preceding pages. 

These five elements constitute the Departmental Guide-

lines for Services Integration. They rely on the material 

presented in Tables I and II as frameworks for the situational 

analysis which must be performed by the agency or network of 

agencies considering some form of services integration. 
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FINDINGS OF THE INTERVIEWS 

Two rounds of interviews were conducted with five 

State agency officials. The purpose of the first set of 

interviews was to validate information contained in the 

agency program inventories and in the findings regarding 

existing linkages among State human service agencies. The 

second set of interviews was used to administer a survey 

to the same State officials, concerning possible roles for 

the Maryland State Department of Education in the inte-

gration of human services. 

This section summarizes the results of these two 

rounds of interviews. 

Round One 

Each respondent was given a brief explanation of the 

purposes and methodology of the study. Interviewees were 

asked to comment on the findings presented in Exhibit V 

(Commonalities in the Provision of Human Services) and in 

Table V (Mechanisms for Human Services Integration Currently 

Existing in Maryland). A number of content and format 

changes were suggested. Those changes which have been 

incorporated into Exhibit V and Table V are recorded as 

follows. (A complete listing of suggested changes is found 

in Appendix B. ) 

Content Changes 

Exhibit V 
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- Added: approval of nonpublic schools to MSDE's 

educational and employment activities; housing 

rehabilitation and housing insurance to DECD's 

housing activities; library for the physically 

handicapped to MSDE's educational services; 

vocational rehabilitation to MSDE's employment 

services. 

- Changed reference to High School Equivalency to 

General Educational Development. 

Noted which educational programs at the prisons 

are operated and funded by MSDE. 

- Removed comprehensive health planning as a health 

activity. 

Table V 

- Added: under the linkage "sharing personnel", 

DPS&CS with MSDE for job counselors and library 

personnel; the word "integration" as it applies 

to the intent of multi-service centers; under the 

linkage "service agreements", MSDE with DHMH on 

services to handicapped children; explanation to 

the Table, concerning overlap of some mechanisms. 

Format Changes 

The format for Appendix A was suggested as an 

alternative method of displaying the information 

contained in Exhibit V. No other format changes 
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were suggested for Exhibit V and Table V. 

The first set of interviews confirmed the re-

searcher's finding that analysis and classification of 

relationships amongState human service agencies programs 

such as that contained in Exhibit V(and Appendix A) and 

Table V does not currently exist in the State of Maryland. 

These interviews also indicated that the framework for 

analysis used in this study is concise and clear to the 

interviewees. No major chages in format or methodology 

were recommended to the researcher. 

Round Two 

Interviewees were- asked to respond to a survey 

concerning the possible roles for the Maryland State 

Department of Education in the integration of human 

services. Each was given the set of written instructions 

contained in Appendix c. The questionnaire consisted of 

the possible mechanisms for human services integration 

contained in Table I, arranged from the most to the 

least structural change. Each mechanism was considered in 

three ways: (1) its desirability; (2) its feasibility; and 

(3) its ranking in terms of desirability in relation to all 

possible mechanisms. The questionnaire format and pre-

sentation of the results are contained in Appendix c. 
There was great variety in the responses. No two 

respondents chose the same mechanism as their first pre-
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ference. Responses did tend to cluster for certain mechan-

isms as the fourth, fifth, or sixth preference. {The total 

number was sixteen). In general, when mechanisms were 

marked as feasible, they were also marked desirable. Sub-

stantial consensus was exhibited regarding both the desir-

ability and feasibility of certain procedural mechanisms. 

It is interesting to note, however, that all but one 

respondent chose a mechanism involving structural change as 

the most preferred option. This is perhaps the most 

important result of these interviews. 

Some questions were raised and changes suggested 

during the interviews, regarding the scope, content, and 

format of the questionnaire. These are recorded in Appendix 

B. 
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SUMMARY 

Chapter 4 reported the results of the analysis 

of the data from the literature review and the review of 

State documents. The primary findings resulting from 

participant observation were also reported. The framework 

for situational analysis of services integration was com-

pleted in this chapter as a result of the first three 

research activities. This framework was applied to 

Maryland human services agencies and resulted in the pre-

paration of Departmental Guidelines for Services Inte-

gration. The data collected from the two rounds of inter-

views were reported in tables. Also included were the 

findings of the multi-service center feasibility study. 



Chapter 5 

SUMMARY, CONCLUSIONS, AND RECOMMENDATIONS 

This study dealt with the concept of human services 

integration as it has been applied in many states and as 

it could be applied to State human service agencies in 

Maryland. Chapter 5 includes a summary of the study, 

resultant conclusions, and recommendations for the develop-

ment of services integration in Maryland, as well as recom-

mendations for further research. 

SUMMARY 

Human services integration attempts to improve the 

availability and effective delivery of services to clients 

who require the attentions of more than one service 

provider. Services integration is an issue of current con-

cern to many State governments and has been attempted 

through a variety of mechanisms. Education has been 

excluded from the human services integration movement. 

Although education is set apart from other human services 

by the comparatively large size of its State supported 

budget and by the relative autonomy of its administration 

by elected and appointed boards, there are, nevertheless, 

significant commonalities in services provided by educa-

tion agencies and other human service agencies. It is 
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these service commonalities which warrant consideration of 

integration of services provided by education agencies with 

those of other human services providers. It was the 

purpose of this study to develop a situational framework 

for analysis of the feasibility and appropriate design for 

human services integration; and in the process, to study 

the State human services agencies in Maryland to recommend 

a new and appropriate role for the Maryland State Department 

of Education. Four research procedures were undertaken for 

accomplishing the study objectives. 

A review of the literature consisted chiefly of 

study of the experiences of other states with human 

services integration projects. This part of the study 

resulted in the development of a set of indicators to sug-

gest the likelihood that a particular attempt to bring 

about services integration would or would not succeed. 

Information on the various mechanisms which have been used 

in attempts to bring about human services integration was 

also provided and led to the development of a scale of 

possible structural and procedural mechanisms. These two 

classification schemes became the foundation for the situa-

tional framework which was used to analyze State human 

services agencies in Maryland and their social, political, 

and economic environment. 

Review of selected Maryland State documents provided 
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the primary source of information on the organizational 

arrangements, missions, operational programs, and linkages 

of State human service agencies. A secondary source of 

information on the same topics was provided through the 

researcher's role as participant observer in Maryland State 

government. 

Validation of the material gathered and assembled 

from State documents and from participant observation was 

provided through a set of interviews with five State agency 

administrators and planners. The second set of interviews 

with these officials elicited professional judgment on 

desirable and feasible types of integration of the services 

of the Maryland State Department of Education with those of 

other State human service agencies. Both sets of inter-

views provided information for revision of the framework 

constructed from the review of the literature and Maryland 

State documents. 

CONCLUSIONS 

A number of conclusions have been drawn from the 

research of this study. They are divided into two sections, 

the first concerning human services integration in general, 

and the second concerning human services delivery and inte-

gration in the State of Maryland. 
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General Conclusions 

(1) There is no model formula for human services integra-

tion; situational analysis of service conditions and 

needs, and of existing organizational arrangements for 

the provision of services must be considered before 

appropriate roles in human services integration can be 

developed. 

(2) Since human service agencies operate within a politi-

cal, economic, intergovernmental, and interagency 

context, all these aspects must be taken into account 

in the situational framework for analysis of the 

feasibility and desirability of human services integra-

tion. 

(3) Of the range of pos·sible mechanisms for achieving 

human services integration, those requiring the most 

structural change are the most difficult to implement. 

(4) Human services integration is often instituted for 

reasons of cost savings and increasing efficiency in 

government operations. 

(5) Most agencies are willing to integrate their services 

if they have something to gain as a result. 

(6) No state-level service integration projects to date 

have been governed by a specification of effects 

expected. This is a great deterrent to the success 

of a project. 



182 

(7) The extent of relationships between agencies' programs 

is a major factor in the consideration of the appropri-

at~ agency roles in services integration. 

(8) Service needs of clients are often not properly 

assessed prior to service integration efforts. This 

should be the primary rationale for initiating such 

projects. 

(9) No human service system is without constraints to 

further integration of services. Actions can be taken 

to mitigate the effects of the inhibiting factors, and 

to maximize the effects of the facilitating factors. 

Conclusions Specific to Maryland 

(1) There was a lack of a structural framework for coordin-

ation of human services in Maryland. 

(2) Human service agencies in Maryland exhibited a high 

degree of separation and independence from each other. 

(3) Maryland human service agencies were not providing 

duplicative programs. The major functional activities 

of several of these agencies, however, evidenced 

commonality in the delivery of major functional 

services to the same target groups. 

(4) There was a great deal of commonality in the organiza-

tional structures and clientele of the Maryland human 

service agencies. 

(5) Agency planning in Maryland was short-term and budget-
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oriented. This type of planning orientaton resulted 

in fragmented service delivery and ad hoc treatment of 

service needs. 

(6) One of the greatest problems with the Maryland human 

service system was its lack of a mechanism for per-

forming comprehensive needs assessment with community 

input. 

(7) A better and more comprehensive information system was 

felt to be a high priority need of the human service 

system by each of its constituent agencies. 

(8) Interagency cooperation in Maryland resulted chiefly 

from federal requirements and/or fiscal constraints. 

(9) The programs/services of the Maryland State Department 

of Education benefited all target populations in the 

State of Maryland. Therefore, the effects (or lack of 

effects) of its programs on clients interacted with 

the service efforts of all other human service 

agencies. 

(10) There were a number of possible roles for MSDE to play 

in the integration of State human services. 

(11) The administration and delivery of human services in 

the State of Maryland could be improved. 

(12) Greater positive consensus could be achieved concern-

ing procedural rather than structural changes in the 

human service system. 
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RECOMMENDATIONS 

Recommendations for Services 
Integration in Maryland 

The mechanisms for human services integration con-

tained in Table I served as the basis for development of 

alternative possible roles for the Maryland State Department 

of Education, in concert with the four other State human 

service agencies, in promoting further integration of human 

services. There were two methods employed for evaluating 

the desirability and feasibility of these mechanisms with 

respect to the State of Maryland: first, an investigation 

of the various facilitating and inhibiting aspects in Mary-

land, through a review of State documents, and participant, 

observat1on; and second, interviews with State agency 

officials. The results of these two methods as they relate 

to the recommendation of a specific mechanism for human 

services integration in Maryland are summarized below. 

Since procedural arrangements require less substantive 

changes than new structural arrangements to implement, and 

since each of the interviewees indicated a structural 

arrangement as a first preference, the final recommendation 

is selected from a list of mechanisms which included 

possible structural arrangements, and excluded procedural 

arrangements. 
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The researcher's investigation led to the con-

clusion that several characteristics of the Maryland human 

service system were prominent in considerations of the 

appropriate design for restructuring that system. First, 

all five agencies exhibited a similar organizational struc-

ture -- that of a functional rather than a target group 

basis for delivering services. All, except the Maryland 

State Department of Education, were Cabinet agencies. All 

had three organizational levels of administration; thus, 

the extent of diffusion of agency power was similar (although 

not identical). Second, three of the five human service 
' agencies were large in terms of agency staff and budget. 

Third, there was low resource availability and variance in 

agency dependence on fedeial funds. Finally, an inventory 

of agency programs reveals a great deal of corrunonality 

among the agencies in terms of their respective clientele 

groups. 

These findings suggest that the most appropriate 

structural arrangement of human services in Maryland would 

utilize existing resources more effectively, and not effect 

great changes in the existing power structure, since that 

structure was reasonably consolidated. These were the two 

most important considerations in selecting a "feasible" 

alternative. This research has also shown that the two 

greatest problems with the Maryland human service _system 
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were its lack of mechanisms for performing comprehensive, 

client-oriented, service needs assessments, and the lack of 

formal mechanisms for coordinating programs/services to 

common clients. These were the two most important considera-

tions in selecting a "desirable" alternative. 

Summary 

Since Maryland had three large human service 

agencies as of this writing, it would not be feasible to 

propose a superagency for human services. Programs of the 

State human service agencies were highly related by target 

groups served. This high degree of program relationship and 

limited agency budgets combine to suggest the feasibility 

and desirability of serviqes integration. 

The program inventories and assessment of inter-

agency linkages also evidenced a considerable combination of 

educational resources with those of the four other State 

human service agencies. This assessment leads to the recom-

mendation that the Maryland State Department of Education be 

included in any State-level attempt at the integration of 

human services. 

Due to those factors which have caused Maryland 

human service agencies to exhibit a high degree of separa-

tion and independence from one another (large size, 

constraint by formal rules and regulations, differing levels 
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of program administration, lack of comprehensive needs 

assessment and the centralized structure of decision making), 

it is recommended that an appropriate mechanism for achiev-

ing human services integration in the State would pool exist-

ing agency personnel into a formalized structure for policy-

making purposes. The creation of a new agency is not 

recommended at this time. Human services integration in 

Maryland could be most effective if it took place in the form 

of a State-level policy-making board, composed of the Chief 

Executives of the five human service agencies, and included 

mechanisms for community input into comprehensive needs 

assessment. 

This recommendation corresponds to one of the options 

on the questionnaire administered to five State agency 

officials. It was selected as a first choice by one, and 

a third choice by another interviewee. Another option, 

similar to the one recommended above, except for the absence 

of policy making functions, was chosen as a second choice by 

two of the interviewees. 

Functions of the Board and 
Expected Outcomes 

This State-level policy-making Board for human 

services would serve no administrative functions. This means 

it would not have the authority to coordinate agency person-

nel administration or budgetary matters. It would ideally 
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meet once a month and would call special sessions when the 

need arose. The Board would serve as a forum for discus-

sion of interagency issues in human services requiring 

policy resolution, and would have the authority and the 

responsibility to set policy in such cases. It would not 

be necessary for the Board to be supported by its own 

planning staff, as the Board could delegate these support 

services to be performed by one or more of its component 

agencies, on an ad hoc basis. Were the necessary resources 

made available, however, it would be desirable for the Board 

to be supported by a permanent and independent planning and 

research staff. In this way, it is more likely that certain 

conflicts of interest among the component human service 

agencies could be avoided. 

It is expected that such a Board would result in 

a number of benefits. First, the Board would serve as a 

formal mechanism for checking duplication of component 

agencies' services. Second, the Board could serve as a 

vehicle whereby further cooperative efforts among agencies 

are instigated. Third, the Board would possess the 

capability for a comprehensive outlook on human services. 

It is hoped that interagency planning and needs assessment 

would occur as a result of the Board's activities. 
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The greatest need for further research concerning 

human services integration is in the area of effectiveness 

testing. Since the movement is recent, the literature con-

tains little reference to whether or not integration efforts 

have resulted in better and more comprehensive services to 

clients. In fact, the literature has revealed that no 

projects began with a specification of desired effects, thus 

making it difficult to evaluate the effectiveness of inte-

gration. 

The findings of this study could also be tested at 

the local level. Careful monitoring of the impact of the 

planned multi-service cen~ers in Maryland would yield valu-

able information for a continuation of this study. 

Validation of the framework for analysis of human 

services integration developed in this study remains to be 

tested through application. Application can be made more 

meaningful by the conduct and use of a comprehensive needs 

assessment for human services. 
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Programs/Services Agencies 

MSDE DES .3 j D:::-:H D?S&CSi CE:CD 

Preventive medicine X . 
~mergency medical service X 

Drug abuse prevention X X 

Drug abuse rehabilitation X X 

Mental hygiene X 
Mental retardation programs X 
Bnvironmental health X X 
Juvenile services X X X 
Aged & chronically 111 programs . X :{ 

Diagnosis & evaluation of 
incarcerated X X 

Clinical services to incarcerated X X 
Alcoholism rehabilitation X X 

Child nutrition programs X X 

I School lunch X X 
Medical financial assistance X I 
Nutrition for aged X X 

I Health education X X 
Health occupations training X X I 

I 
Emergency ~inancial assistance 

I to fanilies with children X 
Veterans assistance X X 
Unemployment insurance X I 
Old age financial assistance X 

I Financial aid to disabled X 
I 

Disability determination X X I 

Housing relocation assistance I I X 

Housing rehabilitation assistance I X I 
Housing insurance I X 

Housing financing X 
Housing contracts for disad-

vantaged X ~ 
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Pr.ograms/Services 

frotective services 
Smergency welfare 
Homemakers education 
~hild care centers 
Adoption services 
Single parent services 
~oonunity home care 
~arnilies receiving A?DC 
~o!:l!Ilunity & hu~an relations 
~o~nuterized job placement 
~ob corps 
Occupational testing 
~ural r.ianpower services 
Comprehensive man~ower training 
Concentrated employ~ent services 
~ork incentive progra::is 
Employment services.for the 

handicapped 
~altimore ghetto information 

unit 
Stimulation of ind~stri~l and 

econo::iic develop=ent 
General e_duc.ational developoent 

programs 
~ocational rehabilitation 
~dult education 
Job placement & counseling 
Pre-kindergarten education 
Kindergarten education 
Regular elementary & secondary 

progra::is 
Career education 
School media services 
School community cent~rs 

I 
MSDE 

X 

X 

X 

X 

X 

X 
X 
X 
X 
X 
X 

X 
X 

X 
X 

Agencies 
)~SS i DHl·!l: I Di?S&-CS D:,C D 

X 
X 
X 
X 
X 
X 

X 
X 
X 
X 

X 
X 

X 
X 
X 
X 

X 

X 

X 

! 

X 

X 

X 

X 

X 

X 
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1 
Progra~s/Services Agencies 

V.SDE DESS DHNH DPS&CS I D:SCD 

Publici school, state, and ' I 
reg onal libraries X I 

I 
Library for ohysically r I 

handicapped X 

I Industrial training X :{ 

Apprenticeship pro~rams X X 

Instructional television X 
Teacher education X 
Special education X 
Compensatory education prograos X 
Bilingual education X 
Family planning services X X I 

Sickle-cell education clinic X 
I i Dental health education X 

I I 
Educational development for I general sanitation :,: I 

I 

State train he: schools for I I I 
I 

I juveniles X i 
Regional learni!"1g center for I 

I incarcerc1ted X I 
' I I Social ~ducatio~ for incarcera:ed X I 

I 
I 

Non-resident ia 1 purchase of care X X 
Boys forestry ca:::ps X I Work release :,: I 

Coa~unity r~integration X ! 
I 

X 
I Com)Jrehens ive reeducation center I ' I 

Hodel cities training ;:irogra!:!l X I 

Youth services bureaus :{ 

?f;edical self-hel~ training X 

! 
I 

Social services to adults I X ' I 
I ; 
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CHANGES SUGGESTED IN INTERVIEWS--

ROUNDS ONE AND TWO 
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Round One 

Interviewee 1 -

- Change references in Table V to MSDE rather than to 

its component divisions.a 

- Add to Exhibit V "approval of non-public schools" to 

MSDE's employment services; and to MSDE's educational 

activities.a 

- Add to education program inventory, approval of non-

public schools, pre-kindergarten, kindergarten, 

regular elementary and secondary, and specialized; 

and programs for veterans' education.a 

- Add to Table V: DSP with all agencies as "lead agency" 

for population projections and access to census data.b 

bosP is not considered as a "lead agency" because it 

does not operate any direct service programs. 

Interviewee 2 -

- Add to Exhibit V General Educational Development under 

MSDE's educational activities and employment activities; 

and change reference in education program inventory from 

High School Equivalency program to General Educational 

Development program; add Library for Physically Handi-

capped to MSDE's Educational Services.a 

Note: a~ incorporated into the study. 
b = not incorporated for reasons discussed herein. 
This notation refers to this entire appendix. 
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- Add to Exhibit Va note of those educational programs 

which are funded and operated by MSDE at the prisons.a 

- Add to Exhibit v--vocational rehabilitation programs 

to MSDE's employment services.a 

Interviewee 3 -

- Add to Exhibit v--housing rehabilitation and housing 

insurance under DECD1 s housing services.a 

Interviewee 4 -

The following are questions relating to Table V: 

- Should the Cabinet be considered in the same capacity 

as a Human Services Board?b-l 

- Should comprehensive health planning, performed in 

DHMH, be considered comprehensive Statewide planning?b- 2 

- What is meant by support services--administrative 

services or secondary services or both?b-3 

- Shouid the fact that some of the mechanisms are not 

mutually exclusive be explained to the reader?a 

- Should the Office on Aging be considered one of the 

major State human service agencies?b- 4 

The following are suggested changes: 

- Add to Table v--the word "integration" as it applies 

to multi-service centers; MSDE's and DHMH's "service 

agreements" on services to handicapped children.a 
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- Change reference in Table V to Interagency Task 

Forces, from Target Group Advocacy.a 

- Remove from Exhibit V comprehensive health planning 

as a health activity.a 

b-lAlthough the Cabinet can serve as a forum for 

discussion of interagency policy issues in human 

services, it should not be assumed that this 

kind of policy discussion and setting is required 

to take place at this level. There is also no 

mechanism for public input into Cabinet meetings. 

Therefore, a Human Services Board could serve 

purposes that the present Cabinet structure is not 

necessarily suited to serve. 

b- 2comprehensive health planning should not be con-

sidered comprehensive Statewide planning for 

purposes of this study because "comprehensive" 

here is interidedto convey the meaning "inter-

functional" and therefore "interagency". 

b- 3support services, for purposes of this study, are 

intended to refer to administrative services such 

as record keeping, personnel administration, etc., 

rather than to secondary service support to a 

primary servicing agency, such as services provided 

by DESS and DHMH in assisting MSDE provide a full 
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range of services to handicapped children. 

b- 4Although this is mentioned in Chapter 4, the 

Office on Aging is not considered one of the major 

State human service agencies for several reasons. 

First, it was only recently (1975) established as 

a Cabinet level agency. (This event occurred 

after the data collection efforts for this study 

were well under way). Second, it is organized on 

a target group rather than a functional basis. 

Third, since there is considerable opposition to 

the addition of this agency to the Cabinet, and 

since petitions have subsequently been made for 

the creation of an Office on Child Development and 

an Office for Juveniles, continued existence of 

this agency is questionable. 

Interviewee 5 -

- Should the Department of Fiscal Services be added to 

Table V under the linkage "coordinated Statewide 

planning"?b 

- Add to 'l'able V under linkage II sharing personnel 11 

DPS&CS with MSDE for job counselors and for library 

personnel.a 

bThe Department of Fiscal Services should not be 
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considered to perform comprehensive Statewide 

planning, since its chief functions are to conduct 

research and make recommendations to the legislature. 

Round Two 

Interviewee 1-

- Would like to see the choices in the questionnaire 

scaled in this manner: feasible, unfeasible, 

desirable, undesirable.b 

bit did not seem necessary to add the two "un" 

categories, since the instructions stated that the 

absence of a check mark in the desirable and feasible 

categories would indicate a lack of desirability or 

feasibility. 

Interviewee 2 -

None. 

Interviewee 3 -

- Change the wording in questionnaire in the following 

ways: add phrase "functional planning and delivery" 

after the first comma in possible role #2; add word 

"operating" to describe the superagency options a, b, 

and c; add word "functional" to describe the type of 

evaluation activity which would occur in the super-

agency; add the word "comprehensive" to describe the 
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type of planning which would occur under possible 

role #7, and change the word "setting" to "reconunend-

ing" in reference to policy.a 

Interviewee 4-

- Asked the question: Does intended impact have anything 

to do with considerations of the feasibility of a 

possible role?b-1 

- Should the title of the questionnaire be changed to 

"Methods for Human Services Integration" since all of 

the possible roles do not imply dominance or a 

leadership character for MSDE?b-2 

b-lNo, the intention of the "feasibility" category was 

to derive judgments on the possibility of imple-

menting a particular role given the political, 

social, and economic environments. Considerations 

of intended impact relate more to desirability 

than to feasibility. 

b-2No, it was the intent of this study to determine 

possible roles for the MSDE in the integration of 

human services. Possible roles could range from 

zero involvement to facilitative and dominant 

involvement. 
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Interviewee 5 -

- Suggested adding to Table I an "A4'' category for a 

separate agency created for research and development 

activities in human services, for example, a Human 

Services Institute.a,b 

a,bThe Human Services Institute category was an 

excellent suggestion and was added to Table I. 

However, its suggestion during the second round of 

interviews prevented its inclusion as a possible 

role in the questionnaire administered to State 

officials. 
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POSSIBLE ROLES FOR THE MARYLAND STATE 

DEPARTMENT OF EDUCATION IN THE 

INTEGRATION OF HUMAN SERVICES. 

Possible Role I Desirable\ F'ea~ible 
I I I 

1. A super a5ency for hu~n ser- I 
I 

I vices, from which I·GDE recainsl 
independent. I 

2. A supera~E'ncy for hu!!'.nn ser- i I I 

vi~es, fun~tional nlanning & i 

I delivery enco~~assin~ so~~ V~D~ 
functions, leavi::.; M3DE a cur-
riculu~ develo9oent, adrnini- I 
strative a~~ncv for regular I nublic education. 

3. A superngency for !1.urnan ser-
vices, which enco::ipasses the 
existing r,SJE I ' 

coutd 
I 

This ouerating s u;eragency I be set u, in one of three ways -l-
if you checked one of the I above, please check one of 
the bolow:. I 

(a) cc~prehensivc (si~gle i 
line authority) I ca' Ca) 

(b) consoliriated (cen-
tralized ad::iin i- i ! (b) stration) I (b) 

(c) confederated i 
(coordinated and furtc- I 

·tional -;,lanning and I budgeting) I ( C) (c) 
I 

4. A State :Soard for hu~an ser- I 
vices, le 3.ving exist in~ agency i 

i 
lines int act. 1'he Board 

I would be an intera.gency coor-
dinative a~d policy making 
body, co!irnosed of !':eads of I 

I 
the five hum1.-n service a;;Pn- i 
cies; but would have no ad- I 
ministrative !'unctions. · I 

I I 

5. : I A State Soard, si:'!'lilar to 

I No. 4, but with no uolicy . 
makinP, funct tons. i 

I 

Rankinr. 
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Possible ~-ole 

6. Huoan services ad~inistered by 
Lead ar,e~cies, desi~nated to 
serve as orine soonsors for 
specific project~. ?rime 
sponsorships to be lerisl~ted, 
subject to ch.anfe every :'cur 
years, cverlapninc guberna-
torial terns. 

7. Designation of Depart~ent of 
State Pla~~ing as comorehensive 
planning and coordir.ating agenc. 
for human services, res;onsible 
for conprehensive ne~ds assess-
ment and reco~mending State 
policy directions. 

8. Colocation of all h1X!lan ser-
vices in every co~nty in nulti-
service centers, with all non-
classroon educ~tional services 
to be located there. 

9. Use o:' the school co:;1.-:1unity 
centers cor.ce~t in every cc~-
munity as a s:1bstit'J'~e :'or the 
multi-service center, 

Desirable Feasible R:rnk in; 

10. Use of both multi-service cen-
ter and sc!lool cor.i'.-:-n1ni ty cente~ , 
the latter at t~e ~ei£hborhood 
level, and t:.e for.:ier ·on a 
broader ~eo~rap~ic scale. 

11. Widespread use of written ser-
vice contracts between nublic 
agencies and between public and 
private agencies. 

12. !£DE to shnre its personne 1 witl 
other agencies and vice versa, 
for compatible services/program~. 
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t?ossible ?.ole ! ' 
~esirablejFeasible Rankin? 

13. !1GDE to COOP"'!''.'. te with other I age:1c if, s in ':::e creation of a 
for::ial !:,.ec::.anis::i for a data I bank, re ferrg.l, and follow-up. 

14. :·GDE set U'D a ::ie chanis~ by 
whic:1 hu:nan service agencies 
jointly plan a:.d progra:n 
services. 

15. The Department of State Plan- I 
ning set up a ::.echanis::i by 
which human service agencies 
j oir.t ly plan a:1.j n r o g:r a ::n 
services. 

16. ;GDE coooerate with other 
agencies in the creation of 
an ongoing r:Jechar.isrn for 
perfornin~ co~~~ehensive 
needs assessnent for human 
services, wit:i c o::u:mn it y 
input. 
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Explanation -- Questionnaire 

Not all of the choices listed would involve MSDE as 

the facilitative agency in bringing about human services 

integration. Some of the choices indicate that another 

agency would play the lead role. In addition, many of the 

choices are not mutually exclusive. For example, you 

might give high preference to the· "lead agency" option, 

but also feel that written service contracts and sharing 

of personnel would be desirable under such a system. If 

you elect an option because you feel it would strengthen 

the operation of another option, please indicate this by 

including in parentheses the number of the option which you 

feel would be strengthened by the combination. Using 

the above example, your responses would look like this: 

Desirable Feasible Ranking 

6. Lead Agencies 1 

11. Written Service Contracts (6) 

12. Sharing Personnel ( 6) 

If you have checked the "Feasible" Column for an 

option, and left the "Desirable" Column blank, this indicates 

that the option is possible to develop, but undesirable in 

your opinion. Considerations of feasibility do not include 

the intended impact of a particular option. 

Please rank those options which you checked as de-

sirable in order of preference, beginning with the number 
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RESPONSES TO QUESTIONNAIRE: 

INTERVIEWEE 1 

I 

Possible Role Desirable Feasible Rankin~ 

1 
' 

X 16 

2 X 14 

·3 X X 

(a) 

(b) . 

Cc) X X l 

4 15 .. X X 2 ;:} 

6 13 

7 . 12 

8 X (3) X 3 

9 11 

10 X ·5 

11 X(3)(5) :<: 4 
I 

12 X (3) X 6 I 13 X(3)( 5) X 7 

14 10 

15 9 
16 X X 8 

Interviewee 1: Director, Division of Research, Evaluation 
and Information Systems, Maryland State 
Department of Education. 
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RESPONSES TO QUESTIONNAIRE: 

INTERVIEWEE 2 

Possible Role Desirable Feasible Ra:-ik!.:-,g 

1 . 16 

2 X 11.. 

3 X 10 

(a) 

(b) 

(c) X X 

4 11 

5 12 

6 X X l 

7 X 15 
8 X 9 

9 X 8 

10 XCll..)(6) X 5 

11 X(lL.)(6) X 6 

12 X(l4)(6) X 7 I 

13 X(l4)(6) X ' I .... I 
14 X (6) X 2 

15 X 13 
16 X(ll..)(6) X 3 I 

I 
I ----····-

Interviewee 2: Director, Office of Planning Services, 
Maryland State Department of Education. 
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RESPONSES TO QUESTIONNAIRE: 

INTERVIEWEE 3 

Possible Role Desirable Feasible Ranking --. 
1 X 

2 X(lO)(ll) X l 

3 
(a) 

(b) 

Cc) X X 

4 X 

5 X X 2 

6 

7 X X 1 

8 X 

9 

10 X X 3 

11 X X l. 

12 X 

13 
14 

15 
16 

Interviewee 3: Chief, Human Services Section, Division of 
Comprehensive State Planning, Department of 
State Planning. 
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RESPONSES TO QUESTIONNAIRE: 

INTERVIEWEE 4 

Possible Role Desirable Feasible I Rar..king 
. 

1 
2 

3 
(a) 

(b) 

(c) 

4 X X 3 

5 X 

6 X L. 

7 

8 X X 2 

9 

10 X X 1 

11 X X 5 
12 X 6 

13 X X 8 

14 X 

15 X 7 

16 X X 9 

Interviewee 4: Director, Division of Comprehensive State 
Planning, Department of State Planning. 
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RESPONSES TO QUESTIONNAIRE: 

INTERVIEWEE 5 

Possible Role Desirable Feasible Ranki."lg 
. 

1 . 

2 

3 
(a) 

(b) 

(c) 

4 X X 1 
; 
6 

7 

8 X 

9 

10 X X 

11 X (4) X 2 

12 X (4) X 3 
13 X (4) X L. 

I 

14 X 

1, X 

16 X (4) X ; 

Interviewee 5: Executive Director, Maryland State Advisory 
Council on Vocational Technical Education. 
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FREQUENCY OF RESPONSES TO QUESTIONNAIRE 

Possible Role Desirable ?easible 

1 . 0 2 • 

2 1 3 

3 2 1 

- (a) 0 0 

(b) 0 0 

Cc) 3 3 

4 2 3 

5 2 3 

6 2 1 

7. 1 2 

8 2 5 
9 1 

10 4 5 
11 5 5 
12 4 L. 

13 4 4 

14 1 3 
1, 1 2 

16 4 L. 

Frequency of responses are indicated by an integer 
between O and 5, inclusive, corresponding to the number of 
interviewees who responded in each category. N = 5. 
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RANKINGS BY OPTION 

Rank l 2 3 l.. 5 6 7 8 9 10 11 \12 13 1t..'15i16 
I 

Possible I Roles 

l l 

2 1 
' 

3 l 1 1 

4 1 

5 2 

6 1 l 

7 1 1 i 
8 1 I 

I 
9 I 

j 
10 l l 1 I I ! I 
11 1 2 l 1 

12 1 2 1 I I I 
13 2 1 1 ! 

14 1 

15 l I 

+--i 16 1 1 1 1 I ! I _.....__ 

Frequency of responses are indicated by an integer 
between O and 5, inclusive, corresponding to the number of 
interviewees who responded in each category. N = 5. 
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one for your highest preference. 

Explanatory Notes and Sununary of Results of Questionnaire 

Although each interviewee was given a copy of the 

written instructions for completing the questionnaire, in 

some specific instances they did not follow the instructions. 

For example, they were asked to rank only those choices 

which they judged to be "desirable". Interviewees 1 and 2, 

however, ranked some options which they judged to be 

"feasible", but not "desirable". This does not have 

significant bearing on the results, as only those choices 

with the high rankings were of concern to the researcher. 

Interviewee 4 added a note to his response, in-

dicating that since he felt all sixteen choices did not 

imply significant roles for Maryland State Department of 

Education, he discounted those options with a low level of 

involvement for MSDE in the consideration of choices for 

high ranking. 

The results of these interviews indicate a supris-

ingly high preference on the part of all but one of the 

interviewees for options which would require significant 

structural change. Total consensus was also shown on both 

the desirability and feasibility of widespread use of 

written service contracts. There was relative consensus on 

desirability and feasibility of other procedural arrange-

ments: the use of both multi-service centers and school 
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community centers; sharing of agency personnel; the 

creation of an interagency mechanism for a data bank, 

referral, and follow-up; and the creation of an ongoing 

mechanism for comprehensive needs assessment with 

community input. 

The least desirable options, in the view of 

all the interviewees were: a superagency for human 

services from which MSDE remains independent and use of 

multi-service centers incorporating all non-classroom 

educational services. 



The vita has been removed from 
the scanned document 



HUMAN SERVICES INTEGRATION -- POSSIBLE ROLES FOR 

THE MARYLAND STATE DEPARTMENT OF EDUCATION 

by 

Maureen Wilson 

(ABSTRACT) 

Human services integration attempts to improve the 

availability and effective delivery of services to clients 

who require the attentions of more than one service provider. 

Services integration is an issue of concern to many state 

governments, and has been attempted through a variety of 

mechanisms. Public education has typically been excluded 

from the human services integration movement. Although 

education is set apart from other human services by the 

comparatively large size of its state-supported budget and 

by its relatively autonomous administration, there are, 

nevertheless, significant commonalities in services pro-

vided by education agencies and other human service agencies. 

It is these service commonalities which warrant consideration 

of integration of services provided by education agencies 

with those of other human service agencies. The purpose 

of this study was two-fold: first, to develop a situational 

framework for analysis of the feasibility and appropriate 

design for human services integration; and second, to 

recommend a new and appropriate role for the Maryland State 

Department of Education, in concert with other Maryland 



human service agencies, directed toward the integration of 

State human services. Four research procedures were under-

taken for accomplishing the study objectives. 

A review of the literature consisted chiefly of study 

of the experiences of other states with human services inte-

gration projects. This part of the study resulted in the 

development of a set of indicators to suggest the likelihood 

that a particular attempt to bring about services integration 

would or would not succeed. Information on the various 

mechanisms which have been used in attempts to bring about 

human services integration was also provided, and led to the 

development of a scale of possible structural and procedural 

mechanisms. These two classification schemes became the 

foundation for the situational framework which was used to 

analyze State human service agencies in Maryland and their 

social, political, and economic environment. 

Review of selected Maryland State documents provided 

the primary source of information on the organizational 

arrangements, missions, operational programs, and linkages 

of State human service agencies. A secondary source of infor-

mation on the same topics was provided through the researcher's 

role as participant observor in Maryland State government. 

Validation of the material gathered and assembled 

from State documents and from participant observation was 

pr6vdded through a set of interviews with five State agency 

administrators and planners. The second set of interviews 



with these officials elicited professional judgment on 

desirable and feasible types of integration of the services 

of the Maryland State Department of Education with those 

of other State human service agencies. Both sets of 

interviews provided information for revision of the frame-

work constructed from the review of the literature and 

Maryland State documents. 

Finally, conclusions of the study were formulated. 

Recommendations were provided for the development of 

services integration in Maryland and for the conduct of 

further study. 
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