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Abstract:

Résumé:

The study measured the impact of the Employment Action Pi-
lot Project for employable immigrants on welfare in Edmonton,
Alberta. Participants were expected to achieve greater and last-
ing independence from welfare, as the project was intended to
reduce barriers to employment in the areas of language skills,
computer literacy, life skills, and work experience. The authors
contend that the reduction in personal barriers to employment
as achieved through employability programs is outweighed by
economic incentives and disincentives. While a person is on
welfare, obtainable wage levels in comparison to welfare ben-
efit levels strongly influence the kind of opportunities taken and
whether the person leaves welfare. In contrast, when one is ac-
cessing welfare, immediate financial need is seen as the most
important factor, regardless of wage levels in the marketplace.

L’étude a mesuré les effets d’'un projet pilote d’action emploi
ayant comme objectif I'intégration au marché du travail des
immigrants prestataires d’aide sociale a Edmonton, Alberta. Le
projet visait a établir et prolonger 'auto-suffisance des partici-
pants en réduisant les barriéres a 'emploi telles que langue,
connaissances en informatique, adaptation social, et expérience
de travail. Les auteurs soutiennent que, pour les prestataires
d’aide sociale, la réduction des barriéres a 'emploi s’avére moins
important que la considération de gains économiques. La déci-
sion de s’intégrer au marché du travail ou de demeurer dépen-
dant de l'aide social semble étre basée sur I’évaluation de la
rémunération par rapport au niveau de prestations. Toutefois,
les familles ont recours initialement a 1’aide social surtout en
raison de besoins financiers immédiats.
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I That welfare provides an economic incentive for persons
to access it, and a disincentive to leave it, is certainly strongly be-
lieved by the public at large. According to a 1988 Gallup poll, 35% of
Canadians believed welfare recipients could get by without assist-
ance (Gallup, 1988). More recently, a Decima poll found 90% of Ca-
nadians, in all regions of the country, supporting some form of work
or training for those on welfare (Greenspon, 1994).

According to some researchers and columnists, the levels of welfare
payments in Canada (or more specifically, the provinces) over the
past 30 years have directly affected the choices Canadian women
have made not only to access welfare, but also to have children out
of wedlock, to divorce, and to opt out of the labor force (Allen, 1993;
Frum, 1994a, 1994b). Burtless (1990) and others present this think-
ing from the American perspective. Although statistical support can
be found for these arguments, more thought and analysis is needed
to determine the degree to which these common-sense, and perhaps
simplistic, views should drive welfare policy in general and eligibil-
ity criteria, benefit levels, and employability programs in particular.

Because welfare in Canada is needs-tested, applicants must be in
desperate need to be accepted onto welfare. They must have a very
minimal amount of cash and assets and must have exhausted all
other means of support. Applicants have to disclose a great deal of
their private circumstances. In essence, they have to admit failure.
The incentive for the welfare applicant appears to be not how large
the welfare payment is, but the fact that there is one at all.

The amount, or level, of the welfare benefit, including utilization of
prescription and dental benefits, is determined by family size. The
incentive in the marketplace, on the other hand, is mainly the wage
and employment benefits available to the head of the family unit
(often a single parent), irrespective of family size. Therefore, pro-
grams aimed at reducing employment barriers must contend with
the fact that larger family units receive higher welfare benefits and
have higher utilization of extended health benefits. Programs de-
signed to reduce employment barriers, and ultimately reduce wel-
fare caseloads, must have a greater impact on potential earning
power for a family of four than a family of two. Some policy options
are to increase the minimum wage, to increase the Federal Child
Tax Benefit, to provide extended or transitional health benefits to
the working poor, to decrease welfare benefits for larger families,
or to be more forceful in having adults on welfare (including spouses)
accept low-paying jobs.
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Taken together, these observations indicate that people come onto
welfare largely because of need and desperation, and not because
they have an array of options from which to choose. However, once
they are on the system, recipients seem to engage in a more com-
plex sort of reasoning. We believe that recipients leave welfare pri-
marily owing to economic incentives and disincentives, and that this
factor may be stronger than the effect of interventions designed to
reduce personal employment barriers, such as the intervention ex-
amined in this study.

THE STUDY

The study measured the impact on welfare dependency of the Em-
ployment Action Pilot Project. The project focused on immigrant
welfare recipients who entered the program at the beginning of June
1993. All participants were from an Edmonton district office of Al-
berta Family and Social Services. The program was offered by the
Edmonton Catholic School District Continuing Education Branch
and was funded by Alberta Family and Social Services. The study
was designed to determine whether recipients leave Supports for
Independence (SFI), Alberta’s welfare program, in significant num-
bers over the course of and following completion of the program.
The study also determined whether the reported earnings for those
remaining on the welfare caseload had increased.

The district office expected that recipients would leave welfare
throughout the program as they gained skills on a weekly basis.
However, some clients may have had a tendency not to leave the
program early, as they could rely on receiving welfare benefits with-
out other requirements for the full duration of the program. Simi-
larly, some clients may have had a tendency to remain in the more
sheltered work environment provided by the program. Therefore,
the full effect of the intervention could not be expected until after
the program had concluded.

The impact measurement did not constitute a full evaluation of the
program. A complete evaluation would also have examined all ob-
jectives of the program and determined the extent to which those
objectives were being met, which would have necessitated contact
with program participants, staff, and other stakeholders to collect
qualitative and further quantitative data. However, the study did
benefit from a report based on qualitative case reviews provided by
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the Edmonton Catholic School District (ECSD) Continuing Educa-
tion staff, who delivered the program (ECSD, 1993).

The Program

The Employment Action Pilot Project built on an ESL (English as a
Second Language) program. It attempted to integrate immigrants
into the workforce by working in conjunction with employers while
also providing instruction in ESL. The project ran for up to twenty
weeks for each client, and included two weeks of assessment; six
weeks of English-language training, life skills, and computer skills;
three weeks of work experience preparation; six weeks of work ex-
perience; and a final three weeks of evaluation and placement.

Participants

In any given month in 1993 there were approximately 1,000 recent
immigrant clients on welfare in Alberta (having arrived in Canada
during the previous two years). Earlier research by the welfare de-
partment indicated that approximately 65% of immigrant clients
were refugees and 35% were sponsored or independent immigrants.
The average family size of immigrant clients was similar to that of
nonimmigrant clients (2.1 persons). Interestingly, immigrant clients
were reported to have higher education levels than nonimmigrant
clients. The cost per case of immigrant clients was similar to that of
nonimmigrant clients ($840 per month, including medical and den-
tal benefits). In 1993 the department spent approximately one mil-
lion dollars per month providing welfare benefits to recent
immigrants.

Participants in the study were referred to the project in May of 1993
by Family and Social Services staff of the district office. Of the 46
clients referred, 24 were initially accepted into the project. One week
later a further 15 single mothers were accepted into the project as a
second program group.

Immigrant welfare recipients were accepted into the project on the
basis that they were (a) motivated to become employed within the
20-week period of the program; (b) had accepted the premise that
job search practice and work experience are important elements in
obtaining employment and becoming independent; and (c) had al-
ready achieved an “intermediate” level of understanding of the Eng-
lish language as determined through the Edmonton Catholic School
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Assessment Test. Immigrant welfare recipients were rejected by the
project staff if it was felt they did not meet these entrance criteria.

METHODOLOGY

The group of 22 clients not accepted into the project was monitored
as a comparison group. Theoretically, it was expected that this group
would not leave welfare or increase reported earnings at a higher
rate than the program groups.

A second comparison group consisted of a complete population co-
hort of 318 recent employable immigrant welfare recipients (clients).
Their welfare dependency (percentage of clients on welfare each
month) was monitored over an earlier one-year period (11-plus
months) to determine the normal or average rate at which compa-
rable clients left the system and to determine which client charac-
teristics had a significant impact on welfare dependency. For this
second comparison group, the study selected only immigrant clients
who had been in Canada for more than one year, ensuring that few,
if any, would be refugee claimants awaiting a decision on their re-
maining in Canada.

The two program groups (participants in the Employment Action
Project) were made up of Group 1, the main program group consist-
ing of 24 immigrant clients; and Group 2, consisting of 15 single-
parent female immigrant clients.

Two impact measures, applied to welfare impact studies in general,
were used. One measure was the attrition rate, which is the actual
proportion or percentage of clients remaining on welfare each month.
For those clients remaining on welfare, the evidence of increased
income from declared earnings provided the second impact meas-
ure. The labor market environment was similar for the program
groups and the two comparison groups. The unemployment rate in
Edmonton during the study period averaged 9.5%.

Limitations

One limitation of the impact measurement was that it considered
the direct impact only over the short term (less than nine months).
However, it was apparent from the findings that by the eighth month
the program’s effect on attrition rates had declined. Clients in the
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program and comparison groups were no longer leaving welfare at a
significant rate.

The 22 comparison group clients had not been randomly assigned to
the main comparison or program groups. However, the selection cri-
teria gave relatively strong reason to think that the main compari-
son group would not perform as well as the main program group in
relation to the impact measures used.

Contact was not made with the 22 comparison group clients to de-
termine other influences that may have led them to leave welfare.
Members of the comparison group may have entered other ESL or
employment enhancement programs. However, as the findings will
indicate, such programs can actually increase time on welfare over
the short to medium term.

In contrast, attrition rates of the comparison group may also have
increased as an indirect result of the existence of the project. This is
so because welfare clients who do not avail themselves of opportu-
nities to improve employability can be cut off welfare.

Whereas the attrition measurement of the employable immigrant
population cohort followed clients over time (11-plus months), the
analysis of the relationship of employment barriers to attrition was
based on a cross-sectional analysis of this population: the study did
not follow the clients in the population longitudinally to observe how
their specific employment barriers changed over time. The relation-
ships are therefore inferred statistically. This qualification is stated
only to remind the reader that all cross-sectional analyses are lim-
ited by not following the clients through time as the various vari-
ables of interest change.

Lastly, the variables used to compare and analyze the program and
comparison groups were limited to those currently entered by staff
on the department’s information system.

FINDINGS

For each month following the starting month of the program (June
1993), clients in the program and comparison groups (and their re-
lated welfare benefits and declared income from earnings) were
monitored. Table 1 shows the number of clients on the system since
the program began. For the main program group (Group 1), 54% of
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participants were on welfare after the eighth month. For the single-
parent program group (Group 2), 100% of participants in the pro-
gram were on welfare. The organization delivering the program
believed that some of the single-parent group members had found
employment. However, this had not yet translated into their leav-
ing welfare or increasing their earnings as reported to the welfare
office. The reason for this discrepancy might have been that welfare
payments are advances (based on the previous month’s income)
whereas wages are paid after two to four weeks of employment.
Therefore, a lag of two months in reflecting the transition from wel-
fare payments to employment is not unusual.

For the main comparison group (Group 3), 50% of the clients were
on welfare after the eighth month. For the second comparison group
(the population cohort, Group 4), 55% were on welfare after the
eighth month. Differences between Group 1 and Group 3 after the
eighth month were minimal in relation to attrition. The findings
are represented graphically in Figure 1. Clearly, the “flat of the
curve” was reached by the eighth month, and significant movement
of clients off the caseload in the months ahead was unlikely.

Fgure 1
Percentage of iImmigrant Clients on Assistance over Time
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The “poor” showing of the two program groups relative to the com-
parison groups may have been due in part to the fact that in the
short term such programs result in clients taking longer to leave
welfare, as they spend active time in the programs. However, those
clients who do leave welfare may not return as quickly as clients in
the comparison groups. In other words, there may have been “more
positive” results for the program group over the very long term. The
more time that passed, however, the less able we were to attribute
positive impacts to the program itself. From the internal qualita-
tive case study report, conducted by the Edmonton Catholic School
District staff, it could be determined that most welfare recipients
who left the program did so because they found employment (ECSD,
1993).

Regarding increased earnings for those who did not leave welfare,
only three clients in the two program groups reported earnings.
Neither the number of clients reported to be in receipt of earnings
nor the amount of reported earnings (for the three clients) increased
over the period of the study.

Client Characteristics

Demographic characteristics of the four groups compared in the study
are found in Table 2. (For some of the variables, data were not avail-
able in sufficient numbers to justify reporting them). However, for

Table 1
Attrition Rates of Program and Comparison Groups
Program Groups Comparison Groups
Program Program Comparison Comparison
Main S. Parent Main Population

Month GROUP 1 GROUP 2 GROUP 3 GROUP 4
Month1 24 (100%) 15 (100%) 22 (100%) 318 (100%)
Month2 21  (88%) 15 (100%) 19 (86%) 283 (89%)
Month3 20 (83%) 15 (100%) 17 (77%) 250 (79%)
Month4 16  (66%) 15 (100%) 15 (68%) 221  (69%)
Month5 16  (66%) 15 (100%) 11 (50%) 217  (68%)
Month6 13  (54%) 15 (100%) 11 (50%) 204 (64%)
Month7 13  (64%) 15 (100%) 11 (50%) 201 (63%)

Month8 13 (54%) 15 (100%) 11 (50%) 195  (61%)
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Table 2
Characteristics of the Program and Comparison Groups
Program Groups Comparison Groups
GROUP 1 GROUP 2 GROUP 3 GROUP 4
Program Program Comparison Comparison
Main S. Parent Main Population
Variable (n=24) (n=15) (n=22) (n=318)
% prev. on
assistance 33.3 53.3 47.3 59.1
Months on
assistance 256 35.4 29.8 25
Months since
employed n/a n/a n/a 235
% female 30.1 100.0 43.3 26.1
Age (yrs.) 36.3 29.1 34.8 32.9
Education n/a n/a n/a 12.9
Family size 2.6 2.8 2.5 2.0
Months in Canada n/a n/a n/a 16.6

Group 4, the comparison population of employable immigrant cli-
ents, data were available for over 80% of cases, except for the vari-
able “months since last employment,” where only 57% of cases had
data available. (This lack of data on one of the independent vari-
ables was a weakness of the analysis conducted on the immigrant
client population.)

Even though the average number of months on assistance is quite
different for the population cohort and the three other study groups
(see Table 2), the relation of the variable “previous months on as-
sistance” (covering only the current period or episode of assistance)
to welfare dependency was not found to be statistically significant
in the logistic regression analysis that follows (this finding also oc-
curred in the other three groups). Therefore, the population cohort
was comparable, statistically, with the other three groups.

Multivariate Analysis of the Population Cohort

Using the population cohort of recent employable immigrant wel-
fare recipients (Group 4), a logistic stepwise regression model was
developed to determine which of the variables in Table 2 were sta-
tistically significant in explaining the clients’ likelihood of leaving
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welfare. The model was also developed to measure the degree of sta-
tistical effect the relevant variables had on immigrant clients leav-
ing welfare (i.e., attrition of clients). A logistic regression, as opposed
to a linear regression model, was necessary because the original
dependent variable of “months on assistance” had only 11 units (11
months), and because a linear relationship with the dependent vari-
able was not possible as most of the cases were in the 11th month
(were still on welfare). For the logistic model, the dependent vari-
able was therefore changed to “0” for “on assistance” and “1” for “off
assistance.” The resulting equation was: constant = 2.18 + (—.81)(male
0, female 1) + (—.46) (family size) + (.67) (previously on assistance,
0; not previously on assistance, 1) = log odds. Statistical significance
was set at the .05 level. The antilog was applied to convert the out-
put from the equation to the normal odds ratios found in Table 3.

Some variables, such as level of education, previous attachment to
the labor market, previous months on welfare, degree of adjustment
to the new country, and single-parent status, were thought to be
important drivers of attrition. However, in the analysis the poten-
tial indicators of these variables as measured by “years of educa-
tion,” “months since last employment,” “months on assistance,”
“months in Canada,” and “being a single parent,” were not found to
be statistically significant determinants of immigrant clients leav-
ing welfare. The only three variables found to be statistically sig-
nificant were whether or not the client had a previous period on
assistance, the sex of the client, and family size.

The above findings deserve to be tested using a sample of nonimmi-
grant welfare clients. The findings point to the possibility that the
main reason clients remain on welfare is economic (based on family
size): the amount of income welfare recipients can earn versus the
income they need to meet basic needs is directly related to their sex
and, especially, their family size. Females are generally not able to
command as high a level of earnings as males, and basic needs in-
crease with family size. The primary explanation for remaining on
assistance may therefore not be barriers to employment, such as
time in Canada, date of last employment, or level of education, but
rather the amount of earnings one can generate compared to what
is issued on assistance.

Table 3 shows the nature of the relationship between sex and fam-
ily size and the impact of the variables on leaving welfare over a
one-year period (11-plus months). The odds of leaving welfare after
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a one-year period for a male client of family size one and no previ-
ous period of assistance were 4.86 to 1. The probability of such a
client leaving welfare after the one-year period was .83, or 83%. The
odds of being off assistance after the one-year period decreased as
family size increased, by about 10% per unit increase in family size.
The odds of leaving welfare for a female immigrant client of family
size one, with no previous period of assistance, were 2.16 to one (the
percent likelihood was 68%). Thus, for immigrant welfare recipi-
ents sex was a greater barrier to leaving welfare than having one
additional family member but not greater than having two addi-
tional family members.

There may be additional barriers related to sex, such as cultural
influence, lack of support mechanisms, concern for health benefits
for children, and reluctance to leave the care of a very young child
to others. However, regarding family size, the likely explanation was
that what a welfare recipient could earn as income in the market-
place was significantly lower than what he or she needed to main-
tain a household at a basic minimum. The income an employable
immigrant client could receive on welfare, including medical and
dental benefits, was greater than what he or she could earn, mak-
ing welfare economically more attractive. For singles especially, the
income from welfare in Alberta was considerably less than what one
could earn working part-time or for minimum wage in the market-
place; therefore single clients were much more likely to move off
welfare.

A related argument involved health benefits alone. The income re-
quired to meet prescription, dental, and optical needs (provided on

Table 8

1993 Popuiation Cohort of immigrant Clients’ Likelihood of

Leaving Welfare over a One-Year Period

No Prev. Period Male Client Female Client

Family Size 0Odds Ratio % Likelihood 0Odds Ratio % Likelihood
One 4.86 83 2.16 68
Two 3.06 75 1.36 o8
Three 1.92 65 89 46
Four 83 95 94 35

Five 79 43 .34 25
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welfare) increased by family size (and by sex, as most single par-
ents are female). It may be that the health benefits received on wel-
fare acted as a barrier to leaving welfare for family sizes above one
or two.

Even when the above model was run on clients who had a previous
period of assistance—a group with greater barriers to employment—
the findings were similar. It is therefore highly likely that economic
factors are the most important in moving immigrant clients, and
possibly nonimmigrant clients, off welfare.

Adjusted Findings Using the Statistical Model

Because the client characteristics of the groups being compared in
the study differed on the three variables found to be statistically
significant (see Table 2), and because the groups were compared
over eight months, instead of the one year (11-plus months) of time
used in the logistic regression model, the model was re-run using
only eight months of data, and the findings per group were then
adjusted (with the coefficients from the model) to make the groups
comparable (statistically) on the significant variables. The original
findings after eight months are shown in Table 4 along with the
adjusted findings.

Group 1 clients (the main program group) left the project at a rate
identical to that expected by the model. As no clients from Group 2
left welfare over the eight months, and as it was expected that 30%
would leave, when the relevant variables are adjusted for the project
appears to have had a negative effect upon single-parent clients over
the period of the study. On the other hand, Group 3 clients, the main
comparison group, performed slightly better than expected.

Tahle 4
Actual and Adjusted Attrition Rates of Program and
Comparison Groups after Eght-Month Period

GROUP 1 GROUP 2 GROUP 3 GROUP 4

Program Program Comparison Comparison
Attrition Rate Main S. Parent Main Population
Actual 54% 100% 50% 61%

Adjusted 94% 70% 96% 61%
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DISCUSSION

The Employment Action Pilot Project, over the short term (eight
months), did not result in immigrant welfare recipients moving off
welfare more quickly (or increasing their declared earnings) than
comparable immigrant clients not receiving the program, or immi-
grant clients in general.

Based on the findings, however, it does not automatically follow that
welfare offices serving significant immigrant populations should not
invest in programs to help immigrant welfare recipients become in-
dependent. Such programs may help clients integrate better into
the community, and perhaps eventually move off the welfare
caseload. These programs might be seen as stepping stones in a con-
tinuum of programs, allowing immigrant welfare recipients to ac-
cess other programs with a more direct impact on attrition. In the
current study, the more qualitative findings of the case studies car-
ried out by the Edmonton Catholic School District made it clear that
participants had undergone a good deal of personal development and
acculturation over the course of the pilot project (ECSD, 1993).

Based on the study findings, both welfare program staff and outside
agency staff delivering programs to immigrant clients should exam-
ine more closely the needs of female clients. The ECSD case studies
and summary report show that the project did go some distance to
entertain those needs:

Situations such as finding reliable child care and seek-
ing out dependable support systems were discussed as
well as the importance of resolving these barriers so as
not to interfere with future employment. . .[Female cli-
ents] all improved their speaking skills and became more
confident. (ECSD, p. 2)

If the more special needs of single-parent female immigrant clients
were being examined and addressed, this might lend further support
to the argument that the economic disincentives to leaving welfare
are stronger than efforts at reducing personal employment barriers.

Immigrant welfare recipients, and quite possibly their nonimmigrant
counterparts, appear to remain on assistance not because of em-
ployment barriers such as months since last employment, years of
education, age, and months in Canada, but rather because the in-
come they can receive off welfare is not greater (including health
and dental benefits) than what they can receive on welfare. A re-
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cent analysis of American data by the General Accounting Office
indicated that the findings do extend beyond immigrant clients. It
was found that the probability of leaving assistance was (highly)
negatively correlated to family size (U.S. GAO, p. 43).

The findings may therefore justify stronger enforcement of clients’
taking employment, and may even justify benefit reductions the
longer a client remains on assistance. The alternative, of course, is
to consider that the wages that can be commanded in the market-
place are too low, combined with the fact that low-paying jobs usu-
ally do not include extended health benefits for prescription, dental,
and optical needs. (Premium waivers or subsidies for the Alberta
Health Care Insurance Plan should reduce the problem of basic
health care coverage once off assistance.) It may be the case that
wages are a stronger disincentive for singles and health benefits a
stronger disincentive for families with children.

It is also important to better define those groups of clients who do
not benefit from programs that reduce personal employment barri-
ers. From the above findings it has been determined that clients
with larger family sizes may not leave assistance even if barriers
are reduced. Possibly this group can be examined further and a pro-
file developed that better describes it. Qualitative research, through
focus groups or personal interviews with clients (as well as inter-
views with income support workers), may provide further insights
into means of moving this client group to independence.

Both the public and the welfare program have been concerned that
welfare benefits for single employable clients be low enough to act
as an economic incentive to leaving welfare. The study findings sug-
gest that the high attrition rate of single clients was likely due to
the low benefits they received on welfare. Clients left the system
not because their employment barriers were low or because those
barriers had been reduced through programs, but because they had
no dependents and their needs could be met through employment
income, even at minimum wages. The findings indicate welfare pro-
grams should continue to be concerned that benefits to single em-
ployable clients not be higher than what they can earn in the
marketplace, and that market wages for entry-level jobs be high
enough to act as an incentive to leave welfare.

Lastly, interventions of a short- to medium-term nature (three to six
months) likely keep clients on assistance a little longer than no in-
tervention at all, as clients go through the programming weeks; these
interventions may not be more effective over the medium term in
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comparison with the normal attrition rate of clients in general. In
particular, when a client first enters the welfare system, it is unlikely
that any program intervention in the first two or three months would
improve upon the already high attrition rate that exists in the em-
ployable welfare population. In the Alberta system, for example, even
prior to the recent welfare reforms, between 30% and 40% of employ-
able welfare recipients leave the system after only two months on
assistance (Alberta Family and Social Services, 1991). Concerning
female single parents specifically, 20% leave the welfare caseload after
two months on assistance and 50% after six months. In the first two
or three months on assistance the client is likely preoccupied with
meeting basic needs (the reason he or she accessed welfare) and is
not at this early stage influenced by considerations of incentives and
disincentives to leave welfare. Very early intervention with clients
may be counterproductive and inappropriate. Therefore, O’'Neil (1990)
claims that it is the longer-term clients who benefit most from em-
ployment programs.

CONCLUSION

The current impact assessment was unable to find a significant dif-
ference between the program and comparison groups. The internal
qualitative report by the school board describes in a revealing way
how employability programs must compete with an already high rate
of attrition: it was apparently difficult for the agency to maintain
funding for the project because many clients left the program before
it ended (ECSD, p. 11). When evaluations of employability programs
utilize rigorous methodologies with comparison or control groups, the
results are usually only modest. The question left unanswered is:
Would tougher work requirements have made a greater difference,
or more expensive education and training initiatives (Gueron, 1990)?

Any programming to reduce employment barriers must be exam-
ined from the perspective of incentives and disincentives. The ques-
tion to ask is: Will the program likely result in the client’s being
able to command more income in the marketplace than he or she
can obtain on assistance? If the answer is no, then the client may be
more likely to remain on assistance even if his or her employment
barriers are reduced.

However, an important, and often overlooked, side effect of such
programming is its impact on nonparticipants. Most welfare pro-
grams strongly emphasize clients’ improving their situation by par-
ticipating in training opportunities and making themselves available
for employment. If clients fail to take such steps to becoming inde-
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pendent, welfare agencies can reduce or terminate benefits. The ex-
istence of opportunities, including the Employment Action Pilot
Project, allows the welfare agency to put pressure on nonparticipants
to leave welfare. Therefore, attrition rates of nonparticipant com-
parison groups may in fact not be independent. The welfare admin-
istration (and the state) can better justify the redirection of public
funds from those clients who could (but do not) take advantage of
offered opportunities to improve themselves, to those who do.

Whereas the economics of welfare programs is concerned with attri-
tion rates and increased program independence, a program such as
the Employment Action Pilot Project has other features that are
perhaps as important, but rarely can be associated directly with
measurable fiscal and economic impacts on clients and government.
These social and often political aims and impacts could and quite
often do supersede any considerations of cost-effectiveness in nar-
row program terms.
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Abstract:

Résumé:

Despite the importance of assessing the reliability of evalua-
tive measures, there is a confusing array of conceptual schemes
and coefficients for calculating “the reliability” of an item or
scale. In particular, reliability may be conceived of and esti-
mated from a true-score model or a sampling precision perspec-
tive. The former model is associated with such estimates as
parallel or alternate forms reliability, split-half reliability, and
coefficient alpha, the latter with standard error, coefficient of
variation, and confidence intervals for observed scores. This
review clarifies the distinction between two models. The basic
theoretical models for each approach are developed and illus-
trated using data from the author’s work on measuring organi-
zational climate. As a result, evaluators should be better able
to judge the meaning of the reliability information provided in
reports and to calculate reliability in situations requiring some
assessment of the quality of their data.

Malgré 'importance d’évaluer la fiabilité des mesures d’évalua-
tion, il y a une série confuse de schémas conceptuels et de coef-
ficients spécifiques de fiabilité dans le calcul de la fiabilité d’'un
élément ou d’une échelle. On peut concevoir et estimer la fiabi-
lité a partir d'un modele de valeurs vraies ou dans le contexte
de la précision de I’échantillonnage. Le premier modéle est as-
socié aux estimations telles que les versions paralléles ou alter-
natives de la fiabilité, la fiabilité moitié-moitié, et le coefficient
alpha, le deuxiéme & I’écart type, le coefficient de variation, et
les intervalles de confiance des scores observés. Ce survol pré-
cise la différence entre les deux modeles. Les modéles théori-
ques de base pour chaque approche sont développés et illustrés
grace a des données tirées des travaux de 'auteur sur la me-
sure du climat organisationnel. Les évaluateurs seront donc en
meilleure position pour juger la signification des renseignements
sur la fiabilité contenus dans les rapports et de calculer la fia-
bilité lorsqu’ils voudront obtenir une certaine évaluation de la
qualité de leurs données.
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I Introductory textbooks on research methods and meas-
urement, including those aimed at evaluators, routinely include dis-
cussions of the concept of reliability (Henderson, Morris, &
Fitz-Gibbon, 1987; Morris, Fitz-Gibbon, & Lindheim, 1987; Posavac
& Carey, 1985). Typically, the textbook model of reliability is based
on classic psychometric theory that views an individual’s observed
response on a survey or in an interview as a result of that individu-
al’s underlying, true attitude or characteristic and of random meas-
urement error. Reliability in this model refers to the extent to which
an observed score or response is related to the individual’s true atti-
tude or characteristic. Within this tradition, different types of
reliability (i.e., temporal stability, equivalence, internal consistency)
and several estimators of the reliability of an item or scale (e.g.,
test-retest, split-half, coefficient alpha) are distinguished. As each
of these approaches yields a different estimate of “the reliability” of
an item or scale, clearly reliability even within the psychometric
approach is not a simple concept. Rather, reliability may be thought
of as a generic term applied to several specific estimators, all of which
are concerned with consistency of measurement but differ in the
sources of measurement error that are considered (Pedhazur &
Schmelkin, 1991; Selltiz, Wrightsman, & Cook, 1976).

The terms reliability and precision have both been used by survey
researchers to refer to consistency of response (Alreck & Settle, 1985;
Bustros & Kelly, 1992; Grove, 1989; Satin & Shastry, 1988). Some
authors (Dutka & Frankel, 1993) have suggested that the survey-
sampling use of the term precision parallels the meaning of the psy-
chometric concept of reliability. However, the psychometric concept
of reliability and the survey-sampling concept of reliability and pre-
cision differ fundamentally in how survey error or lack of consist-
ency is understood and estimated. The psychometric model is
associated with estimates of parallel or alternate form reliability,
test-retest reliability, split-half reliability, and coefficient alpha. The
survey sampling approach is associated with estimates of the stand-
ard error, the coefficient of variation, and confidence intervals for
observed scores. Consequently, the different approaches to reliabil-
ity can lead to different conclusions about the quality of survey data
(Grove, 1989).

This brief review is intended to help evaluators avoid potential con-
fusion and make sense of competing concepts and estimates of reli-
ability. The focus is on application of reliability in survey research.
As a result, evaluators should be in a better position to judge the
meaning of the reliability information provided in reports and to
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calculate reliability in situations requiring some assessment of the
quality of their data.

THE PSYCHOMETRIC MODEL OF RELIABILITY

As noted above, the dominant model of reliability adopted by most
textbooks on research methodology and measurement divides an
individual’s observed score on a survey or their response in an in-
terview into true-score and random error components. This model
is typically represented as:

X=T+E

where X is an observed score, T is an individual’s true attitude, and
E is random error in measurement. True scores may be thought of
as the mean of an individual’s scores given an infinite number of
measurements. Random error includes the effects of interviewer
behavior; the mode of data collection; the characteristics of ques-
tions, such as topic, wording, context, and response formats; and
characteristics of the respondents (Alwin, 1989; Carmines & Zeller,
1979).

The classic psychometric model of reliability makes several assump-
tions about the relationship between true and error scores (Allen &
Yen, 1979), including the following:

1. The expected value (i.e., the mean) of the observed scores is
the expected value of the true scores (E(X) = 7).

2. The expected value of the errors is zero (E(E) = 0).

3. The correlation of error and true score is zero (E,T) = 0.

4. The error of variable X is uncorrelated with the errors of
other variables (E,, E,) = 0).

5. The error of variable X is uncorrelated with the true score
for another variable (E, T,) = 0).

Given these assumptions, it can be shown that the variance of an
observed score equals the sum of true-score variance and error vari-
ance, that is:

o® =0% + 0%
The traditional definition of reliability follows directly from this re-
sult. Reliability is the extent to which the observed variance (0® ) of
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a survey response is true-score variance (0?) rather than random
error variance (0% ). In other words, the reliability (p) of x is simply
the ratio of true-score variance to the observed variance:

— 2 2
px_ot/ox

If the ratio is one, then all observed-score variance is true-score vari-
ance and the item or scale is perfectly reliable. When the ratio equals
zero, all the observed-score variance is error variance. Reliability
coefficients may therefore be interpreted as the percentage of ob-
served-score variance that is accounted for by variation in true scores.

Calculation of specific reliability coefficients requires additional as-
sumptions to estimate what portion of observed variance is true-
score variance and what portion is error variance. Different sets of
assumptions have been used to derive the required statistics. Per-
haps the oldest and among the most common are the assumptions
of the parallel measurement model (Allen & Yen, 1979; Pedhazur &
Schmelkin, 1991). If two measures of a construct have equal true-
score variance and equal error variance, they are referred to as par-
allel measures. A less restrictive version of the model assumes that
only the true-score variances are equal, in which case the measures
are referred to as tau-equivalent. Given either of these sets of as-
sumptions, it can be shown that the correlation between the meas-
ures is equal to the reliability of the measure. That is, the correlation
is equal to the ratio of true-score to observed variance.

Within the psychometric tradition, the fact that under some condi-
tions the correlation between measures is equal to the reliability of
the measure is applied to derive several different reliability coeffi-
cients. One application focuses on the temporal stability of a set of
scores. That is, the same or alternate measures of a single construct
are administered on separate occasions and the results correlated
to yield an estimate of the temporal stability or reliability of scores
over time. When the same scale is administered on two occasions
this estimate is referred to as a test-retest estimate of reliability.

A second application is based on the correlation between two items
or scales administered at one time. These methods estimate the
equivalence or internal consistency of items or scales rather than
the temporal stability. Several methods exist for estimating inter-
nal consistency, including correlating the results of alternate forms
administered on a single occasion and correlating the scores from a
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single scale that has been split into two parts (i.e., split-half esti-
mates of reliability). In the latter case, the resulting correlation is
adjusted to reflect the increased scale length, and resulting increase
in reliability, that comes from using the total scale instead of the
half-scales used to generate the correlation.

Although alternate forms and split-half reliability coefficients con-
tinue to be recommended in literature aimed at evaluators (see, e.g.,
Posavac & Carey, 1985), the most widely used measure of internal
consistency in the social sciences is coefficient alpha (Pedhazur &
Schmelkin, 1991). Unlike other estimates of reliability, which are
based on the correlation between two measures of a construct, coef-
ficient alpha is calculated from either the covariance or correlations
between multiple (i.e., two or more) measures of a construct. Al-
though coefficient alpha is distinguished from other estimators of
both temporal stability and internal consistency by its use of all the
information in an item variance-covariance matrix, it still rests on
the basic true-score model. That is, it still partitions the observed
variance into true and random error variance components.

In the parallel measurement model, the idea that a particular reli-
ability estimate may not represent the true reliability of an item or
scale arises from the failure of actual measures to meet the assump-
tion of the theoretical measurement model. As noted above, the use
of correlations as estimates of the reliability of measures is predi-
cated on the assumption that the measures are at least tau-equiva-
lent. If measures are tau-equivalent, then the correlation between
them is an exact specification, not an estimate, of the scale reliabil-
ity. In the absence of tau-equivalent measures, correlations are bi-
ased estimates of item or scale reliability. In estimating the stability
of scores, failure to meet the assumptions of the measurement model
can lead to either over- or underestimation of the true reliability of
measure. Estimating the internal consistency of a set of items while
failing to meet the assumptions of the measurement model will lead
to underestimating the reliability of a scale. Consequently, coeffi-
cient alpha is sometimes referred to as the lower bound for the reli-
ability of a scale.

RELIABILITY AND PRECISION OF ESTIMATES

Although most discussions of reliability derive from the psychomet-
ric tradition, some authors have used the term reliability in a way
that is synonymous with measures of precision of survey estimates.
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Alreck and Settle (1985), for example, discuss the standard error
and the range of the confidence interval associated with a statisti-
cal estimate as measures of reliability. Satin and Shastry (1988)
refer to the precision or reliability of sample results as expressed in
sampling variance, the standard error, and the coefficient of varia-
tion. Bustros and Kelly (1992), in their guide to employee surveys
in the Canadian federal government, discuss the level of reliability
in terms of the desired precision of the estimates, the margin of er-
ror that will be tolerated, and the coefficient of variation.

To understand the sampling precision approach to reliability, it is
helpful to recall how terms such as variance, standard error, coeffi-
cient of variation, and confidence interval are used. An essential dis-
tinction concerns variability of the elements in a sample or
population, and variability among estimates from repeated samples.
The terms variance and standard deviation refer to measures of vari-
ability among elements in a sample or population. The term stand-
ard error is used to refer to the standard deviation of estimates from
repeated samples (Frankel, 1983).

For elements in a sample, the standard deviation is the square root
of the variance. The standard error for a simple random sample is
the standard deviation divided by the square root of the number of
elements in the sample:?

Sa.

!’7
‘n

S =

e

2

One characteristic of these measures of variability (i.e., variance,
standard deviation, standard error) is that the absolute magnitude
of the estimate will depend on the magnitude of the original scale
units. Therefore, the variability or, conversely, the precision of items
measured on different scales is not directly comparable.

The coefficient of variation (CV) creates a scale-free measure of vari-
ability that permits direct comparisons of the variability of concepts
measured in different units. Weisberg (1992) gives the formula for

the CV as:
S,
x

CV =

Several variations of this basic formula are found in the literature.
For example, in Proc. Univariate of the SAS-PC program, the
Weisberg formula is multiplied by 100. More fundamentally, Satin
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and Shastry (1988) include the square root of the number of ele-
ments in the sample as part of the denominator in their version of
the formula. This, of course, changes the formula into an estimator
for a sampling distribution rather than an estimator for a single
sample.

The precision of point estimates (i.e., individual scores, group means
or proportions) can also be assessed with confidence intervals. A
confidence interval expresses the level of confidence that the true
value for the population lies within a specific range of values (Satin
& Shastry, 1988). In the sampling precision approach confidence
intervals are constructed based on the formula (Frankel, 1983; Satin
& Shastry, 1988)

X=+7ZS,

where Z_is the standard normal deviate used to represent a given
confidence level (i.e., 1.0 for a 68% confidence interval, 1.25 for a
90% confidence interval, 1.96 for 95% confidence, and 2.58 for 99%
confidence), and S, refers to the standard error of the estimate as
defined above. It can readily be seen from this that for a fixed level
of error, greater confidence in a point estimate will be associated
with larger confidence intervals. That is, a 95% confidence interval
will be associated with a greater range of values than a 68% confi-
dence interval.

In contrast to the survey sampling literature, the typical formula
for calculating confidence intervals in the psychometric literature is

X=+28,/1-r,)

where the term
(S)\(1-7,)

is referred to as the standard error of measurement (Allen & Yen,
1979; Pedhazur & Schmelkin, 1991). In this term S refers to the
sample standard deviation and r_ refers to the reliability coefficient
for the measure. Given the assumptions of classical psychometric
theory, it is possible to demonstrate algebraically that the standard
error of measurement is equivalent to the error variance term in
the classic model of reliability (Allen & Yen, 1979). Clearly, in the
psychometric approach the standard error of measurement replaces
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the standard error of the estimate used for constructing confidence
intervals in sampling precision approach. The two approaches dif-
fer in the term used to represent overall variability (i.e., either S_or
S,) and in the inclusion of the term

Jad-r,)

in the psychometric formula. This latter term serves to reduce the
total sample variability represented by S,, and by extension, to re-
duce the estimated confidence interval. It should be clear from this
that in psychometric theory the reliability of an item or scale is a
factor that influences the precision of an estimate. In contrast, dis-
cussions of reliability in the sampling precision perspective have
treated reliability as equivalent to the precision of the estimate.

The use of the different estimates of overall variability in the two
formulas results from the differential emphasis in the sampling pre-
cision approach and psychometric theory on individual-level and
group-level statistics. Texts on sampling typically show the formula
for confidence intervals for group-level statistics (i.e., means, pro-
portions) given repeated samples. There is little interest in the pre-
cision of individual-level statistics (i.e., individual scores) (Frankel,
1983; Satin & Shastry, 1988). In contrast, psychometric theory de-
veloped in a context of measuring individual abilities and aptitudes.
In this context, the measurement specialist was often interested in
the precision of individual scores for purposes of selection or place-
ment given a single sample (Stanley, 1971). This differential em-
phasis accounts for the different estimates of overall variability in
the formula for calculating confidence intervals. Confidence inter-
vals for individual scores based on the sample S, will be wider than
confidence intervals for group statistics based on the S_. That is, we
are more likely to have confidence in estimates of group statistics
that reflect many individual scores than in the estimate of a single
score.

Variations of the standard error of measurement for use in calculat-
ing confidence intervals for group-level statistics have been proposed
(Brown, 1976, cited in Posavac & Carey, 1985, p. 59) where the S,
replaces the S, term found in the classic formula. This results in a
reduced confidence interval compared with the classic formula. It
also results in a reduced confidence interval compared with the sam-
pling precision approach, as only part of the overall variability rep-
resented by S_ is used to construct the confidence interval.
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The psychometric approach to confidence intervals differs from the
sampling precision approach in one other important respect. Dis-
cussions of confidence intervals from the psychometric perspective
frequently focus on the desirability of constructing intervals that
are symmetric around true scores rather than observed scores
(Pedhazur & Schmelkin, 1991; Stanley, 1971). Calculation of indi-
vidual true scores is possible given knowledge of the reliability of
an item or scale.

Individual observed scores, especially those at the extremes of the
distribution, tend to be biased estimates of true scores. In conse-
quence they will show regression toward the observed mean because
of measurement error (Stanley, 1971). A similar problem occurs when
one is investigating change at either the individual or group level.
When extreme scoring groups are retested, error in measurement
can affect the average gain or loss score for the groups. Imagine a
comparison of those who received a particular program interven-
tion and those who did not; the relative gain or loss for the two groups
may be distorted because of regression toward the mean owing to
measurement error.

Although individual observed scores may be biased estimates of in-
dividual true scores, and changes in observed scores may be biased
because of measurement error, in classical true-score theory the
observed mean is an unbiased estimated of the mean of the true
scores (i.e., (E(X) = T"). Therefore, a confidence interval for the group
mean calculated using the appropriate standard error of measure-
ment would be symmetrical around both the observed and true-score
mean, as these are the same value.

This latter point is true given the assumptions of the parallel meas-
urement model. Alternative models for deriving estimates of reli-
ability within the psychometric tradition, such as the domain
sampling model (Nunnally, 1978), view scales as composed of sam-
ples of items from a hypothetical domain of all possible items meas-
uring a construct. In this model, the observed means of two measures
of a construct can differ because of the differential sampling of items
from the domain of all possible items. Therefore, a sampling distri-
bution of observed means is possible. The mean of this sampling
distribution is the population true-score mean. How precisely a par-
ticular mean represents the true mean is given by the standard error
of the estimate as defined above. Lack of precision in this case re-
sults from the sampling of items rather than people.



I 26

THE CANADIAN JOURNAL OF PROGRAM EVALUATION
|

The domain sampling model also allows for the possibility that esti-
mates of item or scale reliability may be more or less precise. In the
classic parallel test model, reliability is specified exactly by the cor-
relation between two parallel measures. In contrast, the domain sam-
pling model derives the reliability of a scale from the average
correlation between items on a scale. Variations in individual corre-
lations between pairs of items will lead to some imprecision in esti-
mating the “true” reliability of a scale from a sample of items. It is
possible to estimate the standard error associated with the average
observed correlation and, by extension, to estimate the error associ-
ated with estimates of the reliability of a scale (Nunnally, 1978). The
fact that the reliability of a measure may be more or less precise again
highlights the difference between the psychometric approach to reli-
ability and the sampling precision approach. In the former case, re-
liability is something that is more or less precisely estimated; in the
latter case, reliability and precision are the same thing.

A NUMERICAL EXAMPLE

Calculation of the various estimates of variability is demonstrated
with a numerical example drawn from the author’s work on meas-
uring organizational climate. Two variables, overall job satisfaction
and days absent from work, were chosen to illustrate the properties
of the various statistics. Data were collected by mail survey from
1,585 employees (63%) of a Canadian federal government depart-
ment. Overall job satisfaction was measured by three items assess-
ing the degree to which the respondents found their job interesting
and felt satisfied with their job. Each item was scored on a five-
point scale, and scores on each item were summed to create an over-
all job satisfaction score ranging from three to fifteen. A single
question, “How many days of sick leave have you used over the last
twelve months?”, was used to assess days absent from work, with a
range of 0 to 120 days absent reported. A total of 1,575 respondents
provided data on all four items, the results of which are shown in
Table 1. The reliability of the job satisfaction scale reported in Ta-
ble 1 is the coefficient alpha referred to above. Given that a single
item was used to measure days absent, it was not possible to actu-
ally calculate the reliability of this measure. For purposes of illus-
tration, the reliability of this item was set to the same value as the
reliability of the job satisfaction scale.?

As noted above, variability estimates such as variance, standard
deviation, and standard error differ in magnitude when the original
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Tabie 1
Summary Measures of Varlability and Error for Job Satisfaction
and Days Absent From Work
Statistic Job Satisfaction Days Ahsent
Mean 11.03 5.43
Reliability .85 .85
Variance 6.99 68.85
Standard dev. 264 8.30
S
cv Cv = f 24 153
Standard error of mean S, = i .07 21
\Vn
SEN-s, (S)y(A-r.) 1.02 3.21
SEN-S, (S)a-r,) 03 .08
95% Cl— 3§, 10.08 to 11.67 4.99 t0 5.81
95% C— SEM-S, 9.04 to 13.02 2.19107.59
95% C— SEM-S, 10.98 to 11.09 5.24 10 5.56
CV = coefficient of variation
SEM = standard error of measurment
Cl = confidence interval

units of measurement are different and are not directly comparable
for the two variables. However, the CV is a scale-free measure of
variation and can be directly compared for the two variables. In scale-
free units, respondents varied less in overall job satisfaction than in
days absent from work. In other words, in this sample mean job
satisfaction is estimated more precisely than mean days absent from
work.

Comparisons of the standard error of the mean (S and the stand-
ard error of the measure for individual (SEM-S,) and group (SEM—
S,) scores show that the classic psychometric formula SEM-S,
results in the largest error value for each variable, followed by the
S, and then the SEM-S . This is to be expected given the fact that
SEM-S, uses the S, as a measure of total variability in the sample,
whereas the S, uses only a fraction of the S, as a measure of total
variability and the SEM— S, uses only a portlon of S, as a measure of
variability. Given this set of relationships, it follows that the CI— S,
calculated from the traditional sampling precision formula is
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narrower than the CI based on the SEM-S, but wider than the CI
based on the SEM-S..
It should be noted that the application and interpretation of these
CIs is different in each case. The interval based on the SEM-S, is
applied to individual scores. In this case, it was applied to the hypo-
thetical individual score that was identical to the group mean. In
this case, 95% of the intervals constructed using this procedure will
include the individual’s score. Both the intervals based on the S,
and those based on the SEM—S_ apply to the group mean itself and
are correspondingly shorter than the interval for the hypothetical
individual score.

In general, Cls constructed using the SEM treat only part of the
total variability as measurement error. If the reliability of the meas-
ure is perfect (i.e., 1), the confidence interval reduces to zero and
there is no error of measurement around the observed value. If the
item or scale is totally unreliable (i.e., 0), all the observed variabil-
ity, whether measured by the S, or the S, is treated as error vari-
ance. Therefore, when reliability is equal to zero, the psychometric
and sampling precision approaches to constructing confidence in-
tervals will yield identical results for group-level statistics. When
reliability is greater than zero but less than one, the confidence in-
terval for the group mean calculated by the psychometric approach
will be smaller than that calculated by the sampling precision ap-
proach. The interval becomes progressively smaller as the reliabil-
ity of the item or scale increases.

It should be clear by this point that estimates of variability or, con-
versely, precision (i.e., coefficient of variation, standard error, and
confidence intervals for observed scores) that are identified as meas-
ures of reliability by those writing from a sampling precision per-
spective (Alreck & Settle, 1985; Bustros & Kelly, 1992; Satin &
Shastry, 1988) are not measuring reliability as defined in the psy-
chometric model. None of these statistics partitions the observed
variance into true and error score components, which is the hall-
mark of the psychometric approach. Instead, they simply express
the observed variability in different units.

The different approaches to the concept of reliability in the two tra-
ditions are a result of more fundamental differences in how each
tradition has dealt with problems of survey error (Grove, 1989). In
survey-sampling approaches to error a distinction is often drawn
between errors that contribute to sampling bias and those that con-
tribute to sampling variance (Alwin, 1991). Reliability in the tradi-
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tional psychometric sense is concerned with the effect of measure-
ment error on variance. Bias is not a meaningful concept in the classic
true-score model (Bohrnstedt, 1983). Instead, psychometric theory
has dealt with the concept of bias or systematic error under the ru-
bric of validity. Unlike sampling theory, psychometric theory has
rarely tried to quantify the degree of bias. The concept of precision
in the survey-sampling perspective is also concerned with sampling
variability. However, it also considers all the sources of potential
variability, including such nonmeasurement sources of error as cov-
erage, nonresponse, and sampling (Grove, 1989). As a result, the
sampling approach produces larger estimates of error than the psy-
chometric approach when computing the errors associated with
group-level statistics.

The two approaches have also differed in their use of population
models of survey error. Both Alwin (1989; 1991) and Grove (1989)
have noted the use of a population model for measurement error in
the psychometric approach. That is, random measurement error is
assumed for each element in the population. Reliability is therefore
a joint characteristic of measurement instruments and populations.
Nonmeasurement errors can affect the accuracy of sample charac-
teristics (e.g., means and variances) in this perspective. However,
these latter types of error are characteristics of samples and not
populations. They should be thought of as logically subordinate to
measurement errors. In contrast, all types of errors from the sam-
pling precision perspective are characteristic of samples and not of
populations.

CONCLUSION

Reliability is a complex construct involving multiple meanings and
methods of estimation. The psychometric approach to reliability is
based on the partitioning of the observed item or scale variance into
error and true-variance components. Within the psychometric tra-
dition this basic model is applied in different situations to estimate
different types of reliability (i.e., temporal stability and internal con-
sistency). The topic acquires additional complexity because of the
use of the term reliability in the survey-sampling literature. Unlike
in psychometric theory, where reliability is concerned with the par-
titioning of observed variance, in the sampling precision approach
all observed variance around a point estimate is treated as error
variance. This difference in basic approach means that statistics
associated with the survey-sampling approach, such as variance,
standard error, the coefficient of variance, and the confidence
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intervals for observed scores, are not synonymous with reliability
coefficients such as alternate form, split-half, and alpha calculated
from within the psychometric approach.

In general, the psychometric concept of reliability is not routinely
applied in assessing the quality of survey data (Alwin, 1991;
Bohrnstedt, 1983). The reason for this seems straightforward. Reli-
ability, as defined in the psychometric tradition, is not estimable in
most survey situations that consist of cross-sectional designs and
single items measuring various constructs. In addition, Schuman
and Presser (1981) suggest that survey researchers have avoided
the psychometric approach because it focuses attention on abstract
constructs rather than specific attitudes or behavior. However, oth-
ers have shown that the classic psychometric model of reliability
may be usefully applied to estimation of the specific attitudes,
behaviors, and characteristics of populations (Alwin, 1989; Bollen,
1989). In addition, several survey researchers have begun to esti-
mate the reliability of single items on surveys using structural equa-
tion modeling techniques (see, e.g., Alwin, 1989; Alwin & Krosnick,
1991; Bohrnstedt, Mohler, & Muller, 1987).

Whether an evaluator will adhere to a sampling or psychometric
theory approach to reliability likely depends on professional back-
ground. The psychometric concept of reliability is strongly associ-
ated with the discipline of psychology (Grove, 1989; Nunnally, 1978;
Stanley, 1971). Evaluators who are trained in this and related tra-
ditions (e.g., education) will almost certainly conceive of and report
reliability in terms of the psychometric model. Whether evaluators
from other social science, business, or statistical backgrounds will
prefer a psychometric or the sampling precision model of reliability
depends on their particular professional training. The experience of
the author is that most but not all evaluators have some exposure
to the psychometric concept of reliability. Furthermore, exposure to
the psychometric model bears little relationship to an evaluator’s
methodological or statistical sophistication. Some sophisticated re-
searchers are not familiar with the psychometric concept of reliabil-
ity. Conversely, many evaluators are unfamiliar with the use of the
term reliability to refer to sampling precision. In any case, referring
to estimates of error variance that are due to both sampling and
measurement errors as measures of reliability only adds confusion
to an already confusing topic. The term reliability should be reserved
for the variance partitioning approach to error and the term preci-
sion for the survey-sampling approach to error.
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NOTES

1. Writers concerned with sampling theory typically include a term
correcting for sampling from finite populations in formulas for esti-
mating variance and standard errors (Frankel, 1983; Satin &
Shastry, 1988). Not including this term in the formulas simplifies
the presentation and does not affect the point being made. Also note
that the formula for standard error changes under stratified and
cluster sampling designs.

2. Given at least three waves of data collection it is possible to esti-
mate the reliability of single items on surveys. Alwin and his col-
leagues (Alwin, 1989; Alwin & Krosnick, 1991) have reported several
studies of the reliability of survey items using this procedure. Typi-
cally, they find reliabilities of .8 to .9 for demographic items. There-
fore, this estimate may in fact be a reasonable approximation of the
reliability of the item.
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Résumé:

Abstract:

Depuis les dix derniéres années, de nombreux rapports d’éva-
luation de technologies médicales ont été soumis aux instances
décisionnelles gouvernementales, hospitaliéres et profession-
nelles du Québec. Cet article trace les parcours par lesquels
s’exerce I'influence de I’évaluation aupreés de ces instances. Cingq
éléments de discussion sont abordés: 1) la réciprocité imparfaite
entre ’évaluation et I'utilisation des technologies, 2) la diffi-
culté des passages théoriques et méthodologiques entre les
perspectives centrale et locale, 3) la relation entre I’évaluation
et les politiques de santé, 4) la relation entre les politiques de
santé et I'utilisation des technologies et, finalement, 5) les stra-
tégies pour documenter I'influence de 1’évaluation.

In Quebec, over the past ten years many medical technology
assessment reports have been submitted to decision-makers in
government agencies, hospitals, and professionnal associations.
This article traces the ways evaluation may influence decision-
making. Five topics are discussed: 1) the imperfect reciprocal
relationship between evaluation and technology utilization,
2) the difficulty of moving theoretically and methodologically
between central and local perspectives, 3) linkages between
evaluation and health policies, 4) linkages between health poli-
cies and technology utilization, and finally, 5) follow-up strate-
gies for assessing the influence of evaluation on technology
utilization.

EMERGENCE DE L’EVALUATION DES
TECHNOLOGIES DE LA SANTE
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I Decpuis la fin des années 70 et surtout parmi les pays
industrialisés, I’évaluation des technologies de la santé se développe
en tant qu’activité de recherche distincte.! A I'échelle internationale,
plus d’'une vingtaine d’organismes gouvernementaux ont pour



| 34

THE CANADIAN JOURNAL OF PROGRAM EVALUATION
|

mandat principal de formuler des recommandations concernant des
technologies nouvelles, colteuses ou controversées (CCOHTA,
1992b). Par ailleurs, plus d’'une centaine de programmes étaient re-
censés déja en 1987 (WHO-LINFO, 1987). Les centres hospitaliers
universitaires, les groupes de recherche relevant de diverses disci-
plines (sociologie, économie, droit, éthique), et les ministéres du tra-
vail, de I’énergie ou de I’environnement sont autant de foyers de
recherche s’intéressant aux technologies de la santé ou aux impacts
des technologies sur la santé. Vraisemblablement, la nécessité de
mieux connaitre la valeur et les effets d'une technologie, grace a
I’évaluation, fait consensus. On a méme reproché a I’évaluation de
prendre les allures d’'un champ d’étude hégémonique en poursui-
vant frénétiquement une «gestion rationnelle du social» (Maheu &
Toulouse, 1993).

Dans la mouvance de la constitution d’'une pratique de recherche,
I’évaluation des technologies de la santé se voit conférer de multi-
ples pouvoirs par ses différents protagonistes. Entre autres, plusieurs
prétendent que ’évaluation saura résoudre les tensions antagonistes
des systémes de santé: d’'une part, des compressions budgétaires
importantes et, d’autre part, des technologies se multipliant a un
rythme accéléré (Guyatt & Drummond, 1986; IOM, 1985; Laupacis
et al., 1993; OTA, 1985). Sur lesquelles de ces technologies sommes-
nous en mesure de porter un jugement éclairé? et pour lesquelles
sommes-nous préts a investir une partie des ressources collectives?
Vis-a-vis ces questions, I'évaluation des technologies médicales ap-
parait salvatrice; elle saura pulvériser les doutes et les contradic-
tions gridce a une expertise lumineuse et univoque. Pourtant,
Pargument économique, énoncé en choeur, suggérant que I'on finance
d’abord les interventions dont I’efficacité a été démontrée, s’avere
indissociable d'un questionnement pluriel dont les ramifications sont
nombreuses et profondes. Pourquoi et comment les technologies de
la santé sont-elles concues? expérimentées? acquises? utilisées? et,
un jour, mises au rancart?

En fait, sur ’ensemble des technologies médicales quotidiennement
utilisées, il n’y a qu'un nombre restreint qui ont subi une évaluation
rigoureuse de leur efficacité et de leur sécurité (Banta & Andreasen,
1990; Evans, 1984). Une politique d’acquisition ou de rembourse-
ment des technologies n’intégre pas non plus systématiquement les
informations évaluatives disponibles (Deber, 1992; Moatti, 1992;
Wennberg, 1989). Pas plus d’ailleurs que I’évaluation d'une techno-
logie ne constitue en elle-méme une garantie de son utilisation ap-
propriée (Greer, 1988; Weill, 1990). Autrement dit, I'influence
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qu’exerce I’évaluation sur l'acquisition, la diffusion et I'utilisation
des technologies de la santé n’est ni nette ni automatique. Pour
amorcer une conceptualisation des parcours d’influence, cet article
met en exergue trois passages a travers lesquels se redéfinissent les
technologies de la santé: leur évaluation, leur régulation politique,
et leur utilisation clinique. Les dynamiques endogénes a ces terri-
toires de redéfinition facilitent et contraignent a la fois le réle qu’y
jouera I’évaluation (Lehoux, 1995).

1. RECIPROCITE IMPARFAITE ENTRE L’EVALUATION ET
L’'UTILISATION

L’évaluation des technologies médicales vise a favoriser leur utili-
sation appropriée. La relation entre I’évaluation et I'utilisation des
technologies n’est toutefois pas univoque. Un double postulat, bien
que se manifestant a des degrés variables, semble animer les éva-
luations presque indépendamment de leur origine disciplinaire. Pre-
miérement, on présume que I’évaluation influencera favorablement,
tét ou tard, les pratiques d'utilisation et, deuxiémement, on croit
évaluer une technologie a travers des données qui traduisent réelle-
ment son utilisation. En d’autres mots, la relation de réciprocité entre
I’évaluation et I'utilisation est tacitement reconnue. Dans une di-
rection, ’évaluation est percue comme une source d’influence quasi
directe sur l'utilisation tandis que, dans 'autre direction, les me-
sures d’utilisation fondent leur juste évaluation.

Or, des études provenant de disciplines aussi diverses que I’anthro-
pologie, la sociologie, ’épidémiologie ou I’analyse politique évoquent

Fgure 1
Réciprocité imparfaite entre I'évaluation et 'utilisation
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une réciprocité plutét imparfaite entre ces deux pdles (Barley, 1988;
Bourret & Huard, 1990; Chassin, 1989; Deber et al., 1988;
Greer,1986; Kazanjian & Freisen, 1993; White, 1993). Par exemple,
I’évaluation d’'une technologie médicale en misant sur les résultats
des essais cliniques ne retient que des aspects sélectifs de cette tech-
nologie. Il s’agit d'un noyau d’informations biomédicales rassemblant
des données sur l'efficacité et sur la sécurité en milieu contrdélé, ce
qui est largement différent de l'utilisation en contexte réel ou les
patients ne présentent ni des caractéristiques homogeénes ni des com-
portements similaires.

En jetant un regard plus attentif sur les bases théoriques de 1'éva-
luation des technologies de la santé, on s’apercoit que ses princi-
paux modeles conceptuels gravitent autour de I'essai clinique (des
groupes de patients sont soumis, selon une répartition aléatoire ou
non, a deux ou plusieurs interventions différentes). Conséquemment,
les méthodes employées relévent surtout de ’épidémiologie clinique
(comparaison des taux de morbidité et de mortalité pour chacune
des interventions). Les rapports d’évaluation, tels que ceux produits
par des agences gouvernementales, rassemblent les informations
issues des résultats de plusieurs essais cliniques (méta-analyse) et/
ou résument les opinions d’experts (conférence de consensus, revue
par les pairs). En bref, pour faire la synthése des connaissances sur
une technologie, les évaluateurs puisent aux méthodes
épidémiologiques et s’inscrivent dans le champ théorique biomédi-
cal (Deber, 1992; Guyatt & Drummond, 1986; IOM, 1985).

Les aspects éthiques, légaux et sociaux viennent parfois s’arrimer a
ce noyau initial d’informations cliniques (Roy et al., 1992; Tancredi,
1982). Par la suite, ce noyau formalisé doit étre réinséré dans le
contexte de la production des services de santé. Cette réinsertion
correspond a une traduction des informations initiales fournissant
des balises utiles a la formulation des politiques d’acquisition, de
distribution et de remboursement des technologies (Banta &
Andreasen, 1990; Budrys, 1986; Deber, 1992). 11 s’agit de rendre in-
telligibles, dans les contextes variables des organisations sanitaires,
des données biomédicales issues de I'’environnement contrdlé des
essais cliniques. Cette traduction se fait en général a travers le
ministeére de la santé, mais aussi au niveau des corps profession-
nels, des administrations hospitalieres et du tiers-payant. Ce sont
ces instances qui décideront si le rapport cotit-efficacité, dans un
contexte socio-politique donné, justifie 'acquisition, la diffusion ou
les conditions d’utilisation d’une technologie. Aussi, tel qu’il sera
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mentionné plus loin, a ce noyau doit pouvoir s’arrimer d’autres in-
formations qui, elles, se rapportent au contexte local d’utilisation
aussi bien qu’aux enjeux socio-politiques plus visibles d'une pers-
pective centrale (De Pouvourville, 1987; Stoddart & Feeny, 1986;
Terris, 1993).

D’autre part, en faisant le voeu pieux d’améliorer les pratiques d’uti-
lisation, I’évaluation endosse des finalités variables méritant d’étre
clarifiées. Par exemple, le rapport cott/efficacité est de plus en plus
utilisé dans le but de comparer différentes innovations médicales.
Cependant, il est rarement question des valeurs politiques qui sup-
portent ce type d’évaluation (House, 1983; Lebrun et al., 1989). Peut-
on assurer un acces équitable a la technologie? Valorise-t-on la
qualité de vie de différents groupes d’individus en fonction de leur
dge? de leur valeur socio-professionnelle? Soutient-on une justice
redistributive? De surcroit, les innovations présentent parfois des
contextes d’utilisation suffisamment dissemblables pour rendre pré-
caire leur comparaison. Les technologies peu invasives, en transfor-
mant le processus méme de prise en charge, réduisent la durée de
séjour hospitalier. Leur évaluation révélera des avantages au ni-
veau de la satisfaction des patients. A condition que des membres
de leur famille puissent assurer un minimum de soutien, ils seront
sur pied plus rapidement. Par contre, ’évaluation identifiera aussi
des inconvénients au niveau des dépenses totales puisqu’il est fort
probable qu'un plus grand nombre de patients, sur une méme pé-
riode, sera traité. D’autre part, comment dépasser les conflits disci-
plinaires lorsque pour une méme pathologie, telle que le traitement
des calculs rénaux, sont pratiquées et promues deux interventions—
la lithotritie et la chirurgie traditionnelle—par deux types de spé-
cialistes—des néphrologues et des chirurgiens? A quel expert doit-on
se fier? Quels parameétres retient-on pour en faire ’évaluation com-
parative? le temps de convalescence? I'accessibilité? le cott total?

Bref, la relation apparemment réciproque entre I’évaluation et I'uti-
lisation cache plusieurs discontinuités. Les acteurs animant ces deux
territoires définissent les technologies a partir de perspectives dif-
férentes. D’un c6té, un modéle théorique de ce que devrait étre une
technologie efficace dans un environnement clinique contrélé et, de
1' autre c6té, une pratique impulsée par des dynamiques organisa-
tionnelles complexes. La traduction qu’opérent ces territoires sur ce
qu’est I'utilisation appropriée d’'une technologie médicale, et sur la-
quelle tablent les protagonistes de I’évaluation, mérite une atten-
tion plus soutenue.
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2. PASSAGES DIFFICILES ENTRE LES PERSPECTIVES LOCALE ET
CENTRALE

Pour mieux saisir le réle potentiel de I'évaluation dans l'utilisation
des technologies, il semble utile de dégager un troisiéme territoire
de redéfinition—les politiques —chevauchant partiellement ceux de
Pévaluation et de l'utilisation. Ici, le terme politique est choisi pour
définir ce qui enchésse, de maniére souple, les pratiques adminis-
tratives et professionnelles reliées a la dispensation des services de
santé. D’abord, dans une perspective centrale, afin de pleinement
profiter de apport des connaissances produites par I'évaluation, leur
introduction dans la formulation des politiques de santé apparait
nécessaire (Banta & Andreasen, 1990). Dans le méme ordre d’idées,
ces politiques devraient orienter l'utilisation des technologies. Or, si
ces interactions, sur un plan théorique, semblent cohérentes entre
elles, elles deviennent trés complexes lorsqu’on désire les mesurer
de quelque facgon.

Plus particuliérement, des glissements dans les méthodologies em-
ployées font qu’a partir de données agrégées seront caractérisés des
styles de pratiques dont on ne comprend que trés peu les fondements
(Wennberg, 1986). Ou encore la généralisation des résultats d'un
essai clinique a ’ensemble du systéme de santé sera effectuée de
maniére peu critique, c’est-a-dire sans tenir compte des particulari-
tés épidémiologiques, organisationnelles, et politiques des différents
établissements de santé (Guyatt & Drummond, 1986).

Fgure 2
Passages difficlles entre les perspectives centrale et locale
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Par exemple, dans une perspective locale, on s’apercoit qu'une éva-
luation informelle prend place. En effet, le professionnel de la santé
a recours a une forme de jugement clinique qui est a la fois guidé
par sa formation disciplinaire et par des normes de pratiques (Greer,
1988). Des politiques institutionnelles propres a ’établissement vien-
nent aussi contraindre ou favoriser certains comportements. Enfin,
I'utilisation clinique d’'une technologie se produit lors d’une interac-
tion spécifique a la relation médecin-patient tout en étant condi-
tionnée par le réseau des pairs (Chassin et al., 1989; Conelly, 1989;
Gabe & Calnan, 1989; Hassenteufel, 1992). Une fois cette mise en
garde générale énoncée, un questionnement plus précis des liens
entre ’évaluation et les politiques de santé peut s’amorcer.

3. DE L’EVALUATION AUX POLITIQUES DE SANTE

L’évaluation des technologies formule, en bout de course, des re-
commandations portant sur des dimensions sélectives des technolo-
gies. I’évaluation met un accent plus ou moins précis sur l'efficacité,
la sécurité, les cotts, et les aspects éthiques, 1égaux et sociaux rela-
tifs aux technologies. Ces recommandations s’adressent a un ensem-
ble de décideurs (Ministeére de la santé, Corporation médicale, centres
hospitaliers, patients) mais parmi lesquels le Ministére de la santé,
dans le cas du Québec, demeure le principal interlocuteur (Battista
& Jacob, 1993; CCOHTA, 1992a). Ces différents décideurs exercent
un pouvoir plus ou moins grand et plus ou moins direct sur la for-
mulation de politiques.

Par exemple, lefficacité et la sécurité de la réutilisation des
hémodialyseurs (CETS, 1991), soit le noyau d’informations biomé-
dicales auquel a été fait référence plutét, concernent particuliére-
ment les administrateurs et les spécialistes des centres
d’hémodialyse. Par ailleurs, 'argument des cotts, dans le contexte
des budgets globaux des hépitaux, peut représenter un incitatif im-
portant pour que s’installe une pratique de réutilisation. De plus,
puisqu’il s’agit de patients nécessitant des soins réguliers, on peut
s’attendre a ce qu’ils exigent d’étre mieux informés sur la rigueur
avec laquelle les procédures de nettoyage et d’entretien seront exé-
cutées. Aussi, une pression supplémentaire auprés du personnel in-
firmier est prévisible. En somme, il est probable que ’évaluation
positive de la réutilisation des hémodialyseurs, dans une perspec-
tive centrale, donne lieu a des négociations idiosyncratiques sur le
plan local des services d’hémodialyse.
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Agure 3
Des évaluations aux politiques de santé
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Un cas de figure différent serait celui ou le débat sur la pertinence
de la transplantation rénale prendrait une envergure politique. Ici,
le noyau d’informations biomédicales serait vraisemblablement in-
suffisant pour éclairer des politiques gouvernementales. Les aspects
éthiques, légaux, et sociaux du don d’organes (contre-partie essen-
tielle a la pratique de la transplantation) dépassent largement le
cadre de lefficacité ou de la rentabilité économique. Les recomman-
dations de I’évaluation devraient préciser les conditions dans les-
quelles une telle pratique correspond aux valeurs sociales et respecte
les droits et libertés individuelles. Bien entendu, ce champ est miné.
Nous ne vivons pas dans un systéme de valeurs monolithique, et
nous avons des compréhensions hétérogenes de ce que sont les fron-
tiéres entre droits et responsabilités et entre individualité et société.
Aussi, force est de reconnaitre que la traduction d’'une évaluation
en politiques de santé est matiére a de multiples interprétations.

En résumé, I’évaluation des technologies produit des recommanda-
tions sur des aspects sélectifs des technologies et s’adresse a des
décideurs jouissant d'un pouvoir variable sur I’élaboration des poli-
tiques. Ces politiques révelent a leur tour des liens diversifiés avec
I'utilisation des technologies.

4. DES POLITIQUES DE SANTE A L’'UTILISATION

Les politiques de santé sont généralement formulées en fonction de
mécanismes de régulation. Ces derniers exercent une influence plus
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ou moins contraignante sur le comportement de différents acteurs
(Battista & Jacob, 1994; OTA, 1985). Les politiques vont donc susci-
ter des mobilisations d’acteurs qui seront prévisibles ou non et qui,
du méme coup, seront souhaitables ou non. Enfin, ces acteurs ont
un réle plus ou moins distant et plus ou moins constant dans I'utili-
sation des technologies.

Par exemple, la lithotritie est une technologie dite «peu invasive»
parce qu’elle permet de broyer par ondes de choc extracorporelles
les calculs biliaires et rénaux (CETS, 1990). Nous avons présente-
ment trois lithotriteurs au Québec, entre autres, parce que le gou-
vernement se réserve le pouvoir d’approuver l'acquisition d’une
technologie aussi cotiteuse. Cependant, le controéle ainsi exercé de-
meure partiel. Des établissements parviennent a financer les équi-
pements coliteux en organisant des levées de fonds aupres de la
population. Ou encore l'élargissement des indications thérapeutiques
vient modifier les parameétres de départ (incidence attendue/popu-
lation desservie) sur lesquels se base la distribution géographique
des appareils. Dans cette perspective, les spécialistes désirant mai-
triser les technologies de pointe propres a leur discipline, les admi-
nistrateurs voulant maintenir le prestige de leur établissement
(Greer, 1986), les ingénieurs et manufacturiers biomédicaux inté-
ressés a voir le marché pour leur technologie prendre de ’expansion

Fgure 4
Des politiques de santé a F'utilisation
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« Liste d’équipements prioritaires * Techniciens
* Modes de paiement * Patients
» Normes de pratique * Ingénieurs biomédicaux
« Politiques institutionnelles » Manufacturiers
« Consentement éclairé * Assureurs
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* Juristes
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(Blume, 1992), aussi bien que les journalistes alimentant leurs re-
portages sont autant de groupes d’acteurs qui favoriseront, en bout
de course, I'utilisation croissante des lithotriteurs. Aussi, devant cette
intrication d’intéréts pluriels, on se demande comment I’évaluation
peut favoriser une «gestion rationnelle du social.»

Un tout autre exemple, en se situant hors du cadre proposé jusqu’ici,
pourrait mettre en relief une modalité émergente des services de
santé pour laquelle nous savons encore peu de choses. En effet, I'in-
troduction des technologies dans la sphére des soins a domicile de-
meure un phénoméne peu exploré (OTA, 1985). Pourtant, il s’agit
d’une pratique, sinon d'un marché, qui risque de s’étendre (il n’y a
qu’a songer aux divers appareils de monitoring foetal, cardiaque,
pression artérielle, etc.). Cependant, méme si la dialyse a domicile
n’est pas une pratique récente, nous n’avons pas une pléthore de
modéles d’évaluation sensibles a ce contexte particulier et suscepti-
bles de documenter plus en profondeur les enjeux de l'utilisation
des technologies a domicile. Entre autres, le fardeau que ces soins
imposent aux conjoints est mal connu tout comme ’est la possibilité
que des personnes vivant seules ne puissent avoir acces a des ser-
vices désormais dispensés sur une base ambulatoire.

Bref, les politiques de santé sont élaborées en s’appuyant, lorsque
c’est possible, sur divers mécanismes de régulation qui vont influen-
cer de maniére prévisible ou non les comportements de nombreux
groupes d’acteurs contribuant a I'utilisation globale des technologies.

5. DOCUMENTER LES PARCOURS D’INFLUENCE

Pour reprendre une vue d’ensemble sur les éléments de discussion
apportés jusqu’ici, le role de ’évaluation peut se conceptualiser en
termes de parcours d’influence (Jacob, 1994). Ces parcours se devi-
nent a posteriori parce qu’ils ont laissé quelques traces ou ils s’anti-
cipent afin d’en apprécier les éventuels enjeux. La nature de ces traces
peut varier. Les exemples, parfois désastreux et parfois scandaleux,
ou I’évaluation de la technologie n’a pas été faite avant son utilisa-
tion ou bien lorsque des intéréts mercantiles ont été privilégiés ne
manquent pas dans la littérature (Blume, 1992; Daly & Willis, 1985;
Dutton, 1988; Nelkin & Tancredi, 1989). Il est donc prudent de re-
connaitre que des technologies cotiteuses dont la contribution réelle
a l’état de santé n’est pas connue sont couramment utilisées, tandis
que des technologies susceptibles de répondre a des besoins pressants
ne sont pas mises en marché (Bijker, 1989; Blume, 1986; Yoxen, 1989).
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A ce titre, cet article adopte une certaine position par rapport non
seulement a I'évaluation des technologies médicales mais aussi, et
peut-étre surtout, par rapport aux technologies en elles-mémes. La
contribution des technologies médicales au bien-étre des sociétés ne
va pas de soi (Contandriopoulos, 1994; Evans, 1984; McKeown, 1981;
Nelkin & Tancredi, 1989; Reiser, 1978). C’est pourquoi il faut dé-
ployer la pertinence de leur évaluation vers des dimensions exoge-
nes a leur coiit et a leur efficacité. Une évaluation de type cott/
efficacité s’enferme dans une certaine compréhension de I'utilisa-
tion des technologies qui 'empéche, paradoxalement, de remplir son
objectif ultime —soit de favoriser une utilisation appropriée des tech-
nologies. Il faudrait d’abord tenter de mieux comprendre pourquoi
la diffusion et l'utilisation des technologies ne se conforment pas
d’emblée aux profils rationnels dans lesquels les évaluateurs vou-
draient les encastrer. C’est en ce sens, a mon avis, qu’il est perti-
nent d’étayer la capacité des évaluations a éclairer les politiques de
santé. Et pour initier cette (re)construction, il est proposé d’étudier
les effets qu’ont pu produire jusqu’a maintenant les diverses formes
d’évaluation des technologies de la santé (Lehoux, 1994).

Pour retracer l'influence de I'évaluation, différentes méthodes de
suivi sont concevables. Il faut reconnaitre du méme coup qu’il est
impossible d’en trouver une seule qui soit suffisante. De surcroit,
les intentions derriére le suivi s’inscrivent dans un large registre de
finalités. Cherche-t-on a mettre en place un systéme de suivi de I'en-
semble des activités évaluatives? Vise-t-on a mesurer 'envergure
approximative d'un changement dans l'utilisation d’une technolo-
gie spécifique? Désire-t-on davantage apprécier la diffusion et la
réception qu'ont connues les recommandations évaluatives aupres
des professionnels concernés? Croit-on souhaitable d’établir un par-
tenariat avec les multiples acteurs de 'utilisation? Enfin, est-on dis-
posé a modifier ses pratiques suite a 'apprentissage généré par cette
évaluation de ’évaluation? Evidemment ces intentions ne sont pas
mutuellement exclusives.

Par exemple, la réutilisation des hémodialyseurs peut se documen-
ter globalement et de maniére récurrente a travers des enquétes
aupres des responsables des centres de dialyse. Un questionnaire
destiné au chef des départements chercherait a spécifier certains
éléments du protocole de réutilisation (type de filtres, nombre de
réutilisations, personnel affecté a ces tdches) et du volume des ser-
vices. Les recommandations évaluatives et leur éventuelle mise a
jour pourraient d’autre part étre jointes a ce questionnaire, ce qui
serait une forme ciblée et incitative de diffusion des évaluations. Ce
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type d’enquéte permettrait d’assurer un suivi général a travers les
centres et d’identifier, dans le temps et dans ’espace, lesquels adop-
tent, rejettent et méme réadoptent cette pratique. Elle offre égale-
ment 'opportunité d’établir un portrait sommaire des économies
engendrées.

Dans une perspective différente, ’étude plus approfondie de quelques
centres, par des entrevues individuelles avec les administrateurs,
les spécialistes et les patients concernés, permettraient de mieux
comprendre comment se négocient, se formulent, et s'implantent des
politiques institutionnelles. Ceci mettrait en relief les conditions
organisationnelles mais aussi les informations évaluatives suscep-
tibles de favoriser de tels processus de négociation. Enfin, il serait
aussi judicieux de documenter les réactions «du marché». Les ma-
nufacturiers ont-ils baissés le prix des filtres des hémodialyseurs?
Les garanties de sécurité ont-elles été modifiées? Quelles sont les
entreprises privées qui offrent des services d’entretien et de net-
toyage? Autrement dit, I’évaluation, bien qu’elle puisse démontrer
une influence limitée sur les pratiques professionnelles, peut susci-
ter des contre-effets ou des effets périphériques aupres des autres
acteurs concernés. Il n’est certainement pas futile de pister ces ef-
fets inattendus puisqu’ils animent les territoires de redéfinition des
technologies de la santé.

Pour conclure, une derniéere réflexion est soumise aux lecteurs. Puis-
que je dois reconnaitre avoir un cadre implicite structurant ma per-
ception du réle de ’évaluation dans les systémes de santé, le dernier
schéma peut étre critiqué. Mon filtre personnel y pose ’évaluation
comme un haut lieu dont les productions savantes devraient néces-
sairement illuminer les pratiques d’utilisation. Or, ce schéma peut-
il étre renversé? Ce renversement ferait de 1'utilisation le haut lieu
dont les productions savantes influencent les pratiques d’évalua-
tion. Si ce renversement est possible, voire plus crédible, les par-
cours d’influence prennent une signification passablement différente
et la relation de réciprocité imparfaite, par laquelle cet article a été
initié, mérite stirement d’étre explorée davantage. De maniére moins
subtile: I’évaluation se fait-elle dicter son chemin par une compré-
hension cristallisée de I'utilisation des technologies?

Il est possible de retracer les influences de 'évaluation en suivant de
multiples chemins. Certains offriront plus a voir que d’autres. Certains
seront plus courts que d’autres. Enfin, certains ne sont pas facilement
carrossables. Reste a chacun de préciser les panoramas qui I'intéres-
sent et jusqu’ou il désire se laisser transformer par ce périple.
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Fgure 5
Documenter les parcours d'influence
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1. En positionnant d’emblée I'évaluation des technologies de la santé
en «tant qu’activité de recherche distincte», j’y intégre les cadres
théoriques, les connaissances et les études empiriques élaborées a
partir de différents points de vue et de diverses disciplines. Ce champ
hétérogeéne a pour objet les technologies médicales. Il ne s’ agit donc
pas de la définition stricte de type «technology assessment» (TA)
visant trés souvent—et dans un contexte idéalisé —a poser un juge-
ment ex ante, c’est-a-dire avant I'introduction des innovations médi-
cales. Force est de constater que les innovations se diffusent bien
avant que les connaissances nécessaires a leur évaluation ne soient
disponibles. C’est pourquoi cet article adopte un ton critique vis-a-
vis le modeéle actuel de ’évaluation de type TA tout en cherchant a
dégager quelles autres formes de connaissances pourraient s’y gref-
fer. Je remercie le réviseur de la Revue pour avoir suggéré d’explici-
ter ces distinctions entre I’évaluation de type TA ex ante qui viserait
essentiellement a réduire les dépenses gouvernementales en frei-
nant la diffusion des technologies et ’évaluation de programme ex
post qui consisterait, selon le réviseur, en une véritable activité de
recherche orientée vers les impacts des interventions implantées.
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Résumé:

Abstract:

L’article qui suit vise a poser les bases d’'une approche d’éva-
luation congue comme une plate-forme d’une stratégie de ges-
tion du changement technologique dans les organisations. Le
succes d'une implantation technologique dans une organisation
dépend largement de la capacité de cette derniére a intégrer les
différents aspects du changement au fur et & mesure qu’ils évo-
luent. Pour ce faire, il importe de se doter d’outils de collecte et
d’analyse d’information, autant pour réaliser les adaptations
techniques et opérationnelles requises que pour éclairer la ges-
tion a long terme du changement. Dans cette perspective,
Pauteur suggére une approche globale d’évaluation du change-
ment technologique.

The purpose of the following paper is to define the basis for an
evaluation approach viewed as a platform for technological
change management strategy in organizations. The success of
technological implementation largely depends on the capacity
of the organization to integrate the various aspects of change
as they evolve. It is important to develop information collection
and analysis tools in the process, in order to make the neces-
sary technical and operational adaptations and strategic choices
for the long-term management of change. That is the perspec-
tive in which the author suggests an overall evaluation approach
to technological change.

51 ||

I 1] ost trés largement démontré que ce n’est pas unique-
ment la technologie en elle-méme qui permet a une organisation
d’améliorer sa productivité et sa position concurrentielle. C’est plu-
t6ét la capacité de l'organisation a intégrer cette technologie a son
contexte, ses modes de fonctionnement, et les savoirs et les cultures
professionnelles de ses membres (notamment, Davies & Mitchell,
1994; Orlikowski, 1992). En ce sens, le changement technologique
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est imbriqué dans le contexte organisationnel qui 'entoure et se réa-
lise a partir de contraintes et d’opportunités, de négociations, et de
compromis. Il s’agit également d’un processus qui évolue de facon
constante paralléelement aux connaissances entourant son utilisa-
tion, a la composition des processus de travail, aux orientations stra-
tégiques de lorganisation, a son environnement (marchés,
concurrence, contingences économiques, etc.).

L’argumentation que nous voulons mettre de 'avant est que le chan-
gement technologique dans les grandes organisations fait appel a
une stratégie de gestion globale et a long terme, s’appuyant sur un
processus d’évaluation continu. Nous suggérons de fonder ce der-
nier sur une approche qui soit en mesure de rendre compte des as-
pects subjectifs qui sous-tendent I'appropriation du changement
(perceptions, identités professionnelles, etc.).

Mentionnons toutefois que I'approche que nous décrivons ici s’ins-
crit dans une perspective de recherche et qu’elle est encore au stade
de I'expérimentation. Un travail de simplification et de systémati-
sation reste a étre accompli pour accroitre son accessibilité et son
applicabilité pour les organisations. Le but d’'une telle réflexion est
de développer des moyens permettant d’orchestrer les stratégies de
développement organisationnel avec les enjeux reliés au changement
technologique en milieux de travail. Pour ce faire, nous allons d’abord
examiner théoriquement la problématique du changement techno-
logique, afin de mieux cerner 'objet que I’évaluation doit étre en
mesure de saisir. Nous poursuivrons en tracant les grands traits
d’'une méthodologie d’évaluation adaptée a cette problématique. Ceci
nous conduira a proposer une approche d’évaluation comme outil de
gestion du changement technologique dans les organisations.

QUE DOIT-ON EVALUER?

Lorsqu’elle concerne un ensemble de moyens requis pour réaliser
un processus de travail (par exemple, les opérations ou les moyens
de communication nécessaires pour exécuter une tache de laquelle
découlent plusieurs sous-taches), 'implantation ou la modification
d’une technologie devient un processus autant organisationnel que
technique. A Téchelle d’une organisation ou d'une unité organisa-
tionnelle (par exemple, un service ou un département ayant des fonc-
tions particuliéres), un tel processus est étroitement lié au contexte
dans lequel il se déroule. L’évaluation, la gestion et la planification
d’un changement technologique impliquent une compréhension préa-
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lable de ce qu’est la technologie et de comment s’actualisent les pro-
cessus organisationnels.

L’organisation comme contexte en mouvement

Une organisation est un systéme plus ou moins ordonné et cons-
tamment en mouvement (Kraft & Truex, 1994). Il se compose de
structures, de dynamiques (circulation d’information, communica-
tion organisationnelle, rapports sociaux, etc.), d’acteurs sociaux, de
pratiques formelles et informelles, de traits de cultures (profession-
nelles, organisationnelles, etc.), de rapports particuliers avec un
environnement, des conjonctures.

On parle donc d’une entité aux contours plus ou moins précis, qui
est a la fois constituée et constituante d’actions «localisées», c’est-a-
dire qui prennent forme et se manifestent en référence a son con-
texte local spécifique (Suchman, 1987). Ce contexte spécifique
s’inscrit dans un univers de référence issu de sa propre histoire, de
perceptions et de représentations psycho-sociales véhiculées par les
acteurs, de rapports sociaux, de tensions et d’alliances entre les dif-
férentes forces présentes dans l'organisation. Cet univers de réfé-
rence se définit lui-méme en rapport avec son environnement social,
politique, économique, et culturel (voir notamment Bergquist, 1993).

L’organisation correspond ainsi a un contexte particulier, qui cons-
titue un milieu social, porteur d’'une histoire et qui s'imbrique dans
un environnement global. C’est en partie par rapport a un tel con-
texte que s’élaborent des attentes, des stratégies (explicites ou non),
et des prises de position par rapport a des phénoménes comme le
changement technologique.

La technologie et ses partis pris

De son c6té, la technologie n’est pas neutre non plus. C’est ce qu’ont
établi plusieurs auteurs (dont Alséne, 1990; Davies & Mitchell, 1994;
Orlikowski, 1992) qui démontrent que la technologie est concue au
moins partiellement en référence a un contexte, a des fagons de voir
et d’appréhender les choses (des représentations) et a des considé-
rations qui sont autres que techniques. D’abord, la vision du travail
inscrite dans le design d’une technologie par ses concepteurs fait en
sorte que cette derniére est porteuse de contraintes et d’opportuni-
tés qui délimitent ce qu’elle permet ou non d’accomplir, dans un con-
texte donné et d’une facon donnée. Ensuite, la maniére d’appliquer
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la technologie dans un contexte organisationnel donné et les enjeux
qui en découlent (par exemple, en matiére de contrdle et de supervi-
sion des processus de travail) viennent, a leur tour, en faconner les
caractéristiques, la «logique» (Alséne, 1990) dont elle est porteuse.

Une technologie se trouve ainsi, implicitement ou non, a ouvrir et a
fermer des possibilités organisationnelles concernant le processus
de travail et les rapports sociaux dans ’organisation. Mais en méme
temps, une méme technologie peut offrir différentes possibilités duti-
lisation et d’adaptation, les fonctionnalités d’une technologie se dé-
veloppant en grande partie avec (et selon) son usage. Donc, les
acteurs (les développeurs de la technologie, ses utilisateurs, leurs
gestionnaires), dans leur contexte respectif, bénéficient d'une marge
de manoeuvre pour concevoir, interpréter, et utiliser une technolo-
gie. Cette flexibilité intrinseque fait en sorte qu’on ne peut avoir un
certain controle sur les implications et les retombées d’'une techno-
logie que par un suivi de son développement, de son utilisation et de
ses effets en contexte de travail.

Le changement technologique comme problématique d’évaluation

On remarque donc quun changement technologique dans une orga-
nisation n’est pas un événement ponctuel. Il peut étre le déclen-
cheur d’actions, d’adaptations et de transformations autres que
techniques, portant sur la sphére du travail et de l'organisation.
Inscrit dans un processus émergeant d’'un contexte particulier (Fi-
gure 1), il participe a un mouvement:

¢ de tensions et de correspondances entre la logique de la tech-
nologie et les caractéristiques de 'organisation;

¢ de négociations et de compromis vis-a-vis de ce qui est sou-
haitable ou non en matiére de retombées du changement;

¢ de zones d’appropriation et de résistance vis-a-vis du chan-
gement.

La facon dont une organisation va «jouer» avec les contraintes et
opportunités que présente la technologie dépend des correspon-
dances qu’elle est en mesure d’établir avec les caractéristiques de la
technologie. La complexité et le caractere localisé de ces correspon-
dances font en sorte qu’il est important, dans une perspective d’éva-
luation, de se doter de moyens permettant de saisir 'ensemble des
dimensions du processus et de le représenter «réellement», c’est-a-
dire selon le point de vue des acteurs impliqués.
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Les effets et 1a facon de percevoir une technologie évoluent en méme
temps que ses utilisateurs (leurs compétences, leurs savoirs et leurs
pratiques), les processus de travail, et le contexte dans lequel ils
s'imbriquent (Suchman, 1987). Cette évolution peut étre facilitée
ou limitée par les prédispositions des utilisateurs et de 'organisa-
tion selon, par exemple, la motivation des acteurs, leur perception
des enjeux reliés au changement, les pressions exercées par 1’envi-
ronnement économique, et ainsi de suite. C’est pourquoi les techno-
logies et la facon dont elles sont intégrées dans 'organisation doivent
faire I'objet d’adaptations périodiques. Il s’agit aussi d’un processus
peu prévisible sur lequel il est difficile de formuler des généralités.
Il est donc important de fonder les ajustements et améliorations a
apporter sur une démarche d’évaluation continue.

Si le changement technologique est évolutif, son évaluation doit ce-
pendant tenir compte de son rythme, de ses différentes phases. L’ap-
prentissage et le développement de savoir-faire et de stratégies
d’utilisation d’'une technologie dans un processus de travail donné
reposent en grande partie sur 'assimilation de connaissances «sur
le tas», en cours d’utilisation. Cette assimilation requiert des péri-
odes de stabilité de I’état des technologies et du processus de travail,
afin de permettre aux utilisateurs et a ’organisation de les intégrer
a leurs pratiques. Les adaptations mutuelles des technologies et du
processus de travail doivent donc reposer sur une maitrise minimale
du changement technologique par les utilisateurs. C’est pourquoi,
'l est nécessaire de procéder a un suivi constant de 1’évolution du
changement, il est préférable d’y intervenir de facon discontinue,
aprés s’étre assuré qu’on a atteint une certaine stabilisation des
modes d’utilisation a travers différentes phases (Tyre & Orlikowski,
1993). Nous proposons donc une évaluation continue du processus
de changement, donnant lieu a des interventions sporadiques (adap-
tations, modifications par étape) sur la technologie et les dimensions
organisationnelles lorsque les besoins se manifestent.

Afin d’entraver le moins possible le processus de travail et de pro-
duction, nous suggérons d’appliquer ce que nous pourrions appeler
une évaluation modulée (ou évaluation a intensité variable). Une
telle évaluation repose sur un suivi continu mais basé sur des con-
sultations exigeant peu de temps de la part des acteurs, suivi qu'on
entrecoupe de phases bréves mais plus intensives de consultation
lorsque surviennent des problémes précis ou lorsqu’on constate le
besoin de procéder a des adaptations formelles de la technologie ou
de Porganisation du travail (Figure 3).
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UNE EVALUATION ADAPTEE AU CHANGEMENT
TECHNOLOGIQUE

Dans un contexte de transformation accélérée des formes organisa-
tionnelles, des processus et des outils de travail, il devient vital pour
les organisations d’éviter d’étre déstabilisées a chaque situation de
changement. Une facon d’y arriver consiste a intégrer la dynamique
de changement aux opérations courantes de l'organisation par la
mise en place de mécanismes de suivi, de circulation d’information,
d’identification et de résolution de problémes permettant d’évaluer
la situation et d’y intervenir.

Principes directeurs de ’approche

Nous avons déja mentionné que pour étre en mesure de saisir les
contraintes et opportunités qui se posent a travers le changement
technologique il est nécessaire d’adopter des méthodes et des crite-
res larges et souples, adaptables a différents contextes d’utilisation.
Plutét que d’extraire l'action de son contexte et de la représenter
comme un modeéle rationnel, I’évaluation doit permettre de compren-
dre comment les gens se servent de ce contexte pour agir. Il s’agit
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donc de faire porter ’analyse sur la facon dont les acteurs produi-
sent et identifient des stratégies d’utilisation posant ainsi des ac-
tions localisées, c’est-a-dire liées a un contexte (Suchman, 1987). Les
représentations psycho-sociales a la base des actions des acteurs par
rapport a leur contexte constituent les principaux indicateurs d’'une
telle démarche.

Dans cette optique, les opinions «subjectives» sont considérées comme
des sources primordiales d’informations dans la mesure ol ces opi-
nions font partie du contexte du changement. On parle donc d’une
approche «interprétative», permettant de rendre compte et de
comprendre I'appropriation et 'utilisation des technologies en mi-
lieu de travail, plutét qu’a simplement identifier leurs incidences
ponctuelles. Cependant, ce caractére émergeant implique que si
Papproche, son cadre conceptuel et ses orientations méthodologiques
de base sont transférables, les objectifs particuliers et les résultats
demeurent a priori spécifiques a chacun des sites. De plus, ce type
d’évaluation exige un important travail d’analyse et de validation si
elle n’est réalisée que de facon ponctuelle. De 1a la pertinence de
Pappliquer de fagon continue, en l'intégrant aux modes et aux
pratiques de gestion de l'organisation.

On a vu que l'interaction technologie-organisation revét un carac-
tere localisé et mouvant et que ses résultats sont intimement liés
avec les pratiques réelles des utilisateurs de la technologie et avec
un contexte organisationnel spécifique. Cela fait en sorte que la pla-
nification du changement technologique ne peut que difficilement
étre réalisée uniquement par le haut de la hiérarchie, sans une im-
mersion dans les pratiques réelles (incluant les pratiques informelles)
et les rapports sociaux entourant le processus de travail.

Ceci suggere d’aborder le changement technologique par la mise en
place de stratégies de gestion qui collent a la réalité des organisa-
tions et des acteurs y prenant part. L’approche d’évaluation que nous
proposons doit étre comprise comme un instrument de mise en oeuvre
et d’articulation de telles stratégies dans les organisations. Dans
cette perspective, ’évaluation est appelée a rendre une vision d’en-
semble du processus de changement, a en saisir I’évolution, et a y
intervenir. Pour rencontrer ces objectifs, notre analyse de la problé-
matique du changement technologique nous améne a faire reposer
notre approche sur la base de certains fondements.

e L’approche doit étre inductive, pour tenir compte des ca-
ractéristiques qui émergent du contexte organisationnel, du
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caractére «localisé» de ce contexte, et des représentations
et des actions des acteurs. Le caractére inductif permet a
Pévaluation de saisir 'ensemble de ces dimensions et de les
représenter sous le méme angle que celui des acteurs im-
pliqués. L’évaluation aborde alors son objet selon la facon
dont les acteurs se le représentent, s’assurant ainsi de te-
nir compte des enjeux et des problématiques localement
définis (comme, par exemple, ce qui valorise et motive les
acteurs dans leur travail).

e L’évaluateur doit étre conscient qu’il a lui-méme un réle actif
a jouer dans l'orientation de ’enquéte et dans la formula-
tion de ses résultats. En effet, comme quiconque, il est por-
teur de points de vue et de représentations concernant son
propre role, lorganisation, le travail et le changement tech-
nologique en général (Lincoln & Guba, 1985). Par sa facon
de formuler les questions d’évaluation et d’interpréter le
discours des acteurs, 'enquéteur est appelé, volontairement
ou non, a agir dans le processus. Il doit ainsi étre conscient
de sa propre subjectivité, d’'une part, pour donner a son ana-
lyse une envergure qui dépasse ses partis pris et, d’autre
part, afin d’étre en mesure d’établir clairement la position
a partir de laquelle, si nécessaire, il va arbitrer les discours
potentiellement conflictuels des différents groupes d’acteurs
qu’il consulte.

e Sur le plan méthodologique, ceci fait appel a une démarche
participative qui assure une correspondance entre les ques-
tionnements soulevés par ’évaluation et les représentations
véhiculées par les acteurs concernés (afin de s’assurer d’ob-
tenir une vision du travail réel). Pour ce faire, les concepts
et les catégories d’analyse (unités de sens, etc.) sont élabo-
rés en collaboration avec les acteurs, qui sont consultés dans
le design de I’évaluation. Dans le méme ordre d’idées, les
conclusions et les recommandations issues de 1’évaluation
sont validées aupreés des acteurs impliqués, afin d’obtenir
leur point de vue sur l'interprétation a donner aux résul-
tats de ’enquéte. Les suggestions, commentaires ou réser-
ves qui en ressortent devront étre intégrés ou du moins
mentionnés dans le compte rendu des résultats d’évalua-
tion. De plus, I'implication des acteurs dans la démarche
d’évaluation est susceptible de sensibiliser ces derniers aux
diverses problématiques soulevées par le changement, faci-
litant la communication intra-organisationnelle, I'identifi-
cation de problémes et la résolution de ces derniers.
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C’est aussi, on I’'a vu, une évaluation continue, permettant
de suivre le changement dans son évolution et de saisir
d’éventuelles transformations des pratiques d’utilisation,
des processus organisationnels, et des facons dont les ac-
teurs se représentent leur réalité du travail.

Nous avons suggéré que cette évaluation continue soit mo-
dulée (ou a intensité variable), passant d'un suivi basé sur
des consultations sommaires a des phases bréves mais plus
intensives d’enquéte visant la mise en oeuvre d’adaptations
de la technologie, de ’organisation et des processus de tra-
vail ou le développement des connaissances des acteurs.
Les résultats d’évaluation doivent cependant étre appliqués
a travers des interventions sporadiques. De cette facon, ’éva-
luation tient compte des impératifs de production des cy-
cles organisationnels et des différentes phases qui marquent
I’évolution du changement. Elle permet aussi de laisser s’ins-
taller des périodes de stabilité nécessaires a ’émergence de
pratiques d’utilisation et a I'intégration du changement dans
les pratiques organisationnelles.

Collecte d’information et stratégie de
gestion du changement technologique

Comme le changement technologique constitue un processus a mul-
tiples facettes, dont les incidences peuvent varier ou étre pergues de
diverses fagcons selon différents acteurs, son évaluation exige une
instrumentation permettant de faire ressortir un large éventail d’in-
formations. De plus, la validation des résultats d'une approche de
type inductif fait appel, outre la technique réflexive (validation des
résultats auprés des acteurs consultés), a un recoupement de don-
nées issues de sources diverses. C’est pourquoi 'approche que nous
proposons repose sur le couplage de diverses méthodes de collecte
de données (voir annexe) comme, par exemple, lors des périodes
d’évaluation:

des entrevues semi-dirigées (individuelles et de groupe);
des questionnaires;
de diverses techniques d’observation.

Pour les périodes o1 'on ne fait que le suivi du changement:

les carnets de route;
des consultations informelles;
de courts questionnaires.
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La charge d’analyse qu’impliquent ces procédures de collecte de don-
nées varie selon la nature et 'ampleur du changement, selon le con-
texte, selon le niveau de préparation de l'organisation et de ses
membres face a un tel changement et, bien siir, selon qu’on soit dans
une phase d’évaluation intensive ou dans une phase de suivi. Il de-
meure toutefois qu'une telle approche, et c’est 1a une de ses limites,
doit idéalement reposer sur des chargés d’évaluation «généralistes»,
qui maitrisent non seulement diverses méthodes d’évaluation, mais
également les problématiques et les enjeux reliés au changement
technologique et aux processus organisationnels. Une fagon de sur-
monter cette limite serait de répartir le travail d’évaluation entre
différentes instances ou services de 'organisation (services de sup-
port techniques, de ressources humaines, de production, de gestion,
etc.). Les représentants de ces diverses instances seraient regrou-
pés au sein d'un organe de coordination bénéficiant d'un appui for-
mel de la direction comme, par exemple, un comité d’amélioration
continu ou un groupe de travail dédié a la conduite de I’évaluation
et a 'application de ses résultats. Une telle approche assurerait une
démarche multidisciplinaire et une vision d’ensemble du processus
de changement et de ses enjeux, une diversité de points de vue et
d’intéréts étant ainsi représentés au sein d'une méme instance.

Par sa portée globale et par son inscription dans le contexte local,
Iévaluation du changement technologique a des implications sur 'en-
semble des composantes de 'organisation. Outre le développement
technique comme tel, I'organisation du travail et le développement
de son contenu (nature et composition des taches), les modes de prise
de décision, et le développement des ressources humaines (forma-
tion, etc.) constituent autant de sphéres de la vie organisationnelle
qui entrent en ligne de compte dans une perspective de gestion du
changement technologique (Figure 4).

CONCLUSION

Intégrée aux pratiques de gestion et de développement organisa-
tionnel, 'approche d’évaluation proposée ici peut constituer un in-
strument de développement organisationnel qui favorise I'intégration
du changement. En effet, une telle intégration, croyons-nous, repose
sur une démarche de gestion qui comprend l'organisation comme
un processus dynamique, qui ne reléve pas uniquement des struc-
tures, mais aussi de la mouvance de ces structures, des actions, des
rapports sociaux, des représentations collectives, des cultures orga-
nisationnelles et professionnelles en évolution.
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Agure 4
Stratégie de gestion du changement technologique
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Les effets, le succes, la portée du changement étant imbriqués aux
conditions et au climat organisationnel qui 'entourent, sa mise en
oeuvre fait appel a une planification offrant une certaine souplesse,
de méme qu’a un suivi détaillé permettant ’adaptation réciproque
des technologies et du processus de travail. L’approche proposée ici,
a cause de son aspect continu et du caractere localisé des dimen-
sions auxquelles elle se réfere, favorise I'intégration de ’évaluation
aux modes de gestion et de prise de décision de 'organisation. No-
tons toutefois qu’une telle évaluation, de type inductif et participa-
tif, implique une certaine ouverture dans la maniére de gérer le
développement organisationnel. En effet, 'approche que nous ve-
nons de décrire suppose une gestion du changement fondée sur I'im-
plication de ’ensemble des acteurs prenant part a un processus de
travail et sur un processus décisionnel de type bottom-up, qui re-
pose sur la consultation et I'implication de la base. En bout de ligne,
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il s’agit donc d'un moyen d’implanter une certaine «culture du chan-
gement» dans les organisations.
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ANNEXE

Exemples de méthodes de collecte de données

Les entrevues semi-dirigées ont pour but une exploration en
profondeur des positions des acteurs par rapport au changement.
Leur principal atout est d’accorder une grande marge de manoeu-
vre aux répondants, facilitant ainsi 'émergence de leurs points de
vue. Il s’agit donc d’'un moyen privilégié pour cerner le pourquoi des
situations observées. Cette méthode présente toutefois I'inconvénient
d’exiger un travail relativement lourd d’analyse de données.

Les questionnaires permettent une collecte d’information ciblée sur
des questions spécifiques afin, par exemple, d’identifier des pistes
d’investigation a approfondir, de cerner certains problémes et de
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valider certains résultats d’analyse. Plus rapide a traiter que les
entrevues ou les données d’observation, leur principale limite réside
dans la difficulté d’en tirer une information trés nuancée, permettant
de faire ressortir le pourquoi des choses.

Différentes techniques d’observation visent principalement a ana-
lyser les interactions personne-machine et les modes d’utilisation.
Il peut s’agir d’observation directe (ou filmée) des pratiques
d’utilisation; d’observation participante, qui suppose un échange
entre ’évaluateur et les utilisateurs; ou encore d’observation assistée,
par exemple, au moyen de programmes informatiques permettant
de colliger et de traiter les opérations effectuées avec une technologie.
Largement utilisé en ergonomie, ce type de méthode est
particuliérement bien adapté a 'évaluation des opérations effectuées
pour accomplir une tache. Il exige toutefois un certain niveau de
savoir-faire et de connaissances techniques de la part de ’évaluateur.

Des carnets de route consistent a demander aux acteurs de noter au
fur et a mesure les problemes d’utilisation ou d’intégration de la
technologie dans le fonctionnement de leur travail et les suggestions
qu’ils entrevoient pour améliorer I'utilisation du systéme. Ces infor-
mations sont compilées en vue de guider d’éventuelles améliorations
ou adaptations de la technologie, des processus de travail et/ou
organisationnels. Une telle méthode ne permet généralement pas
d’obtenir des données élaborées, mais elle requiert peu de temps et
permet une observation longitudinale du changement.

Les consultations informelles sont des entrevues sous forme
d’échanges informels visant surtout a prévenir 'éclosion de
problemes graves et a faire ressortir des avenues a explorer de facon
systématique en vue d’améliorer la technologie et les conditions de
son utilisation. Leur efficacité dépend beaucoup de la relation de
confiance entre les acteurs consultés et ’évaluateur.
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Abstract:

Résumé:

This paper describes the evaluation approach, techniques, and
instruments adopted during the first two years of a three-year
multicultural/antiracist educational leadership program carried
out in six different school boards in four Canadian provinces
involving approximately 200 secondary students. The purpose
of the evaluation during these first two years was primarily to
assist the program coordinators, teachers, and students to plan
effectively, monitor progress, and fine-tune their training pro-
grams in order to more successfully achieve their objectives.

Cet article décrit 'approche, les techniques, et les instruments
d’évaluation utilisés pendant les deux premiéres années d’'un
programme pilote d’échanges en leadership pour I’éducation
multiculturelle et antiraciste. Le programme touchait 200 éléves
du secondaire répartis entre six commissions scolaires dans
quatres provinces canadiennes. Pendant les deux premiéres
années, ’évaluation visait principalement a aider les coordon-
nateurs, les enseignants, et les éléves 4 mieux planifier le dé-
roulement de leur programme et a effectuer les ajustements
nécessaires de leurs objectifs.

THE PROGRAM
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I The Multicultural/Anti-racist Educational Leadership
Exchange Program was initiated as a three-year pilot project by a
large Canadian nongovernmental organization (NGO), the Society
for Educational Visits and Exchanges in Canada (SEVEC). The aims
of the innovative program are to help participants:
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¢ develop intercultural/inter-racial leadership skills

¢ develop a deeper appreciation of Canada’s mosaic through
student and teacher interactions and cross-cultural shar-
ing

¢ establish a framework of racial understanding
identify some causes of prejudice
develop the environmental conditions for ethnocultural and
racial equality

¢ determine strategies and processes to deal effectively with
prejudice and discrimination in the school and community
environment

e encourage the incorporation of the community’s multi-
cultural/antiracist resources into the educational programs
(SEVEC, 1990).

The program activity of the first two years of the pilot program re-
ported on in this paper involved three sets of reciprocal exchanges
each year, for two consecutive years. Each exchange involved the
matching of a group of approximately 25 students and three teach-
ers from one school board with another group of 25 students and
three teachers from a school board in a different region of Canada.
These paired groups met for sets of intensive, week-long exchanges
in each of their respective home schools and communities.

During each exchange visit, the host group planned a series of ac-
tivities constructed around the cultural and racial diversity of its
home community. So, for example, 25 students and three teachers
from a school board on Vancouver Island hosted 25 students and
three teachers from a board in Ottawa and then made a return visit
to Ottawa as guests. Similar patterns of exchange activities occurred,
over the first two years, in Winnipeg, Scarborough, Toronto,
Kitchener-Waterloo, Halifax, and Sydney.

The Initial Expectations of the Client

SEVEC prepared and distributed a Request for Proposals (RFP) to
a slate of potential, external evaluators with appropriate experience
in educational program development and evaluation. SEVEC found
the proposal submitted by the authors to merit further discussion
prior to preparation of a contract.

At this point, the clients (SEVEC) and the potential evaluators did
not share an entirely common understanding of the distinction be-
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tween evaluation conducted primarily for improvement purposes
(formative evaluation) and evaluation conducted primarily to deter-
mine the extent to which the program was achieving its intended
goals (summative evaluation). The client expressed the wish that
what amounted to a summative evaluation be carried out at the end
of each of the three years of the pilot project. The evaluators be-
lieved that program improvement should be a major focus of the
evaluation activity. Such a focus would help program participants
(coordinators, teachers, and students) to make their efforts to im-
plement this innovative program more effective.

The Modified Agreement

Considerable discussion followed, during which the authors focused
on the importance of program evaluators’ making stakeholders (in
this case teachers, coordinators, students, school board officials, and
the clients) aware of the internal dynamics of the program, to clarify
how and to what extent the desired program outcomes might be be-
ing achieved (Morris & Fitz-Gibbon, 1978, p. 10; Patton, 1990, p. 94),
and thereby foster improvement (Hopkins, 1989, p. 100). Discussion
also dealt with the manifest lack of information about other
multicultural programs and the pilot project about to be imple-
mented. The evaluators argued that, without confidence in their
ability to make meaningful comparisons between programs along
important variables such as goals, objectives, characteristics of par-
ticipants and coordinators, curricula, time-frames, content, activi-
ties, levels of implementation, and general and social contexts, they
could not simply “borrow” evaluation instruments from other pro-
grams (Miller, 1991, p. 323, 579).

Eventually, both parties reached a common understanding of the
information needed for program improvement and how this differs
from simple outcome measurements. Clients and evaluators agreed
that no “ready-made” instruments would be imported from other
programs, and that over the three years of the evaluation the evalu-
ators would adapt the focus to the clients’ requirements, providing
both formative and summative information at specified times.

The first year would be descriptive and provide formative informa-
tion of a type and quality and presented in a way that teachers and
program coordinators would find useful for program improvement.
In addition, the evaluators would use information obtained in the
first year to design instruments for assessing program goal achieve-
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ment; these would be used and refined in the program’s second and
third years.

The second year would provide formative information for the teach-
ers and program coordinators. In addition, it would focus on
summative information for the clients. This information would be
collected using the instruments evaluators had created based on
what had been learned during year one. The evaluation activity
undertaken in the third year of the pilot project, not reported here,
would serve four main purposes:

1. It would serve to validate the instruments initially tried
out in year two.

2. It would provide summative information obtained from the
use of these instruments.

3. It would attempt to assess the impact of the program as
perceived by parents and other teachers in the participat-
ing schools.

4. Tt would endeavor to ensure that the procedures developed
for evaluation could be used independently by teachers with-
out the intervention of evaluators, so as to phase out, or at
least minimize, the need for external assistance and yet
provide a strategy to assure program quality.

The variable focus of the three-year evaluation was thus agreed upon
to the satisfaction of the clients and evaluators prior to commence-
ment. Figures 1 and 2 summarize the evaluative work carried out
during the first two years.

THE EVALUATION: YEAR ONE

The evaluation activities for the first year of the project are summa-
rized by Figure 1 and are discussed below.

Methods

In year one of the pilot program, the evaluators gathered and
analyzed extensive participant observation data during each of the
six exchanges in Victoria, Winnipeg, Ottawa (two), Scarborough, and
Halifax. In-depth interviews were conducted with all participating
teachers and several students from each location. Planning docu-
ments from the NGO and from each of the schools involved were
reviewed.
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Products

The data obtained during this phase were organized into five sepa-
rate products. The first was a detailed description of each exchange
reporting program plans, activities, and implementation processes.
The second and third were a series of vignettes of successful and
unsuccessful events recorded by the evaluators during their obser-
vations. The fourth was an extensive inventory of conditions, both
within and beyond the control of the stakeholders, under which the
exchange program was required to operate. The fifth was an inven-
tory of issues requiring the attention of the stakeholders, so that
problematic situations could be resolved.

Feedback Function

These data allowed the program participants (teachers and coordi-
nators) to gain a bird’s eye view of the entire program as well as
detailed images of its strengths and weaknesses. This feedback was
provided orally to teachers and coordinators as each exchange was
taking place, and in the form of written reports immediately after
the end of each series of exchanges. Teachers and coordinators found
these descriptions and inventories credible and insightful, and ap-
preciated the extent to which they confirmed and expanded upon
their own first-hand experience. They also appreciated the relative
ease with which potential solutions to problems, suggested or ex-
posed by evaluators’ analyses, could be found and incorporated into
present and future planning.

For example, the detailed description illustrated that participating
teachers and students had, prior to the actual exchanges, focused
largely on the logistical arrangements to create the conditions for
the exchanges (fundraising, inter-regional coordination, student se-
lection, accommodation, student involvement, travel arrangements,
and teacher orientation). Once the exchanges had begun, the focus
of their attention remained on logistics rather than on ensuring ap-
propriate content and process. The matters of relating program goals,
objectives, and local needs assessments, and of adjusting operating
conditions and activities to maximize appropriate student outcomes
and action plans, were often neglected.

Tools for Improvement

The evaluation report did not stop, however, at simple description.
The evaluators proposed, for every threat to program success
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observed, one or more alternative courses of action that might be
adopted to address the situation constructively.

Planning Grids

Based on the evaluators’ observations of the most successful ex-
changes, two kinds of planning grids were suggested. One planning
grid specifies, for each activity scheduled for inclusion in the ex-
change, (a) the objectives to be achieved, (b) the content of the activ-
ity, (c) the timing of the activity, and (d) the kind of debriefing of
students to be undertaken following completion of the activity. The
second suggested planning grid distinguishes kinds of activities from
the sequential relationships that pertain between them, using cat-
egories progressing from first awareness to knowledge and finally
to action.

Both of these planning grids effectively address different aspects of
curriculum planning, and each is capable of being profitably used
by participants to prepare, implement, monitor, and analyze the
value of program activities in relation to program goals.

The major advantage of such frameworks is their potential to guide
all program participants (teachers, students, and administrators)
in selecting and evaluating activities while also encouraging imme-
diate feedback on their effectiveness without imposing a specific con-
tent that might be inappropriate or insensitive to local contexts or
choices. Furthermore, the framework in no way impeded the emerg-
ing sense of self-ownership over the program among participating
school boards.

A second but equally important advantage of the planning grids is
to distinguish clearly between the content and processes of this pro-
gram—which is fundamentally a training program —and other kinds
of exchanges, which focus more on tourist travel or promotion of
official language mastery or school-to-school relations.

By establishing a unique framework for the program, participants
are moving toward a “blueprint” for the exchanges that can be repli-
cated and adopted in schools across the country by the end of the
three-year pilot period, thus achieving the objective of the client.
The evaluators also pointed out that such a blueprint and curricu-
lum framework would be of benefit in marketing the program to
school boards, especially in light of the fact that participating teach-
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ers were already finding the planning and conducting of the ex-
changes to be overly time consuming. Any techniques that can fa-
cilitate planning and effective implementation reduce the time
investment required of participating teachers, which is in any case
substantial.

The evaluators’ report was detailed and explicit on the operation of
the curriculum frameworks. By relating the suggestions to the situ-
ation described in the detailed description and their own first-hand
experience of the exchanges, teachers were able to judge for them-
selves the applicability of each of the proposals and select the one,
with modifications where necessary, that best suited their own cir-
cumstances. The evaluators’ provision of sufficient detail to allow a
potential adopter to judge whether a particular strategy would be
appropriate to their own program is in keeping with the standard of
transferability discussed by Lincoln and Guba (1985, p. 289), and
Guba and Lincoln (1989, p. 241).

Activity Types and Vignettes/Case Studies

Among the various activities implemented in the exchanges during
the first year, six general types were identified and described by
evaluators and validated by both teacher and student participants
in the exchanges:

1. The cooperative task (e.g., group bonding, role play, struc-
tured interviews)

2. The expert speaker(s) or media presentation (e.g., invited
expert or panel from the community who address partici-
pants on specific topics, the showing of relevant film or vid-
€os)

3. The guided tour of a cultural site (religious institution, art
gallery, community service center)

4. The planning or evaluation session (post-exchange debrief-
ing, student planning committees)

5. The formal ceremony (a formal meal, a final pinning cer-
emony)

6. The performance (students produce or attend a dramatic
event)

The vignettes (case studies) provided examples of successful and
unsuccessful attempts to use each of these activity types, and in-
cluded sufficient detail to permit teachers themselves to determine
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what factors contributed to their success or failure. The evaluators
sought feedback from teachers by providing them with the vignettes
and eliciting their reactions as soon as conveniently possible after
the activities observed. Teacher reactions were, in turn, consolidated,
condensed, and written up as “scenarios for discussion.” This ap-
proach was not limited to the observation and examination of activ-
ity types, but was used extensively throughout the formative
evaluation. Scenarios for discussion typically summarized teachers’
reactions to vignettes and drew a discussion question from each sum-
mary. Appendix 1 illustrates three of these scenarios. The first sce-
nario deals with the summary observation that the “action plan”
task—the preparation of a plan to effect change in participants’
schools and communities upon their return from the exchange —ap-
peared to be being neglected. The second considers the optimum
balance between activities and “unstructured time” to allow partici-
pants to absorb the information being directed at them. The third
scenario deals with the extent to which teachers facilitating the ex-
changes are playing an exclusively didactic role or are themselves
both learning and teaching.

Inventory of Conditions under Which the Exchange Programs Operate

The inventory of the controlled and uncontrolled conditions of the
programs was elaborated by evaluators based on their review of docu-
ments relating to the exchanges, on interviews with the SEVEC pro-
gram coordinators, school board administrators, teachers, and
students involved in the planning, and on direct observation. The
inventory provided checklists against which school board adminis-
trators and participating teachers could determine, during the plan-
ning phase, what background conditions they would have to provide
or contend with if their exchange was to have a greater chance of
success. Similarly, teachers could use the inventory to gauge the
thoroughness of their planning and monitor their implementation
during the exchange. Figure 3 presents only part of the inventory
for the planning phase, as an example.

Identification of Issues

The final product of the first-year evaluation was a list of 13 sub-
stantive issues that needed to be addressed. The evaluators included
the evidence from which the existence of the problematic issues had
been identified. These were all issues that would have to be dealt



LA REVUE CANADIENNE D'EVALUATION DE PROGRAMME 77 I
|

with at the level of the school board administrators, NGO program
coordinators, and participating teachers. A few of these issues (with-
out the accompanying data and/or rationale) are listed below:

1. To what extent are the NGO’s stated objectives for the pro-
gram merely suggestions which participating school boards

may or may not adopt?

2. To what extent is the initial commitment of school boards
to retain the participation of the same schools and the same

Fgure 3

Partial inventory (Only Part of Planning Phase) of Controlled and Uncontrolied
Conditions under Which the Exchange Programs Operate

1. Planning Phase

Indicators of, or Obstacles to, Success

1.1. Selection of specific ohjectives
for the exchange

1.2 Selection of participants

1.3. Relevance to school and
community situations

« if specific relevant objectives for the exchange
are selected/not selected

« if ohjectives are/are not relevant to other
twinned school yroup

« if objectives are/are not related to SEVEC
ohjectives

o if a full complement of participants is/is not
achieved

« if school hoards do/do not represent different
regions of Canada

« if school hoards have/do not have commitments
to multicultural/antiracist education

o if students are at comparable/differing age
levels

« if teachers are/are not prepared to commit
time and learn from the program

« if matching process with twinned school hoard
toes/does not appear purposeful

« if local needs assessments have/have not heen
conducted and analyzed for the program

« if objectives for the proygrams are/are not
selected in reference to needs assessments of
existing agendas

« if schools and communities are/are not aware
of needs for multicultural/antiracist leadership

1.4. Program support from school boards Etc.

1.5. Selection of activities for the exchange Etc.

1.6. Participation of students

Etc.
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teachers for the three-year pilot period an intrinsic and non-
negotiable characteristic of the program?

3. Should a minimum amount of teacher release-time and ad-
ministrative support prior to, during, and after the ex-
changes be a necessary requirement for school board
participation?

13. How sensitive should participants be about using or not
using specific ethnic or racial examples in discussions and
activities, and how sensitive should other participants be
in questioning their use?

As a monitoring device, evaluators noted impressionistically, but
systematically, the extent to which these issues were addressed by
program coordinators and participating teachers, as evaluators par-
ticipated in the teacher orientation sessions prior to the second-year
exchanges, as reflected in the NGO’s planning and training docu-
ments, and as reflected in the second-year exchange plans of the
participating schools.

Instrument Development Function
The Origin of the Pre- and Post-exchange Survey Instruments

The data collected during the observation period allowed the evalu-
ators to identify performance indicators by means of which the suc-
cess of the program (in terms of student outcomes) could be
measured. In this task evaluators benefited from discussions of the
role that performance indicators can play in educational monitor-
ing in the monograph Indicators in Educational Monitoring (Her
Majesty’s Inspectorate, 1991).

It is common to use the extent to which program goals have been
met as the (or at least a) measure of program success. During the
observation of the first year of the program, evaluators noted that
teachers and students were uncertain about the meaning of some
of the program goals. They were also unclear on how these goals
related to their own planning of activities to be undertaken during
the exchanges (as issue number 1 above illustrates). The evalua-
tors brought this problem to the attention of program participants
half-way through the first year. All concerned thought it sufficiently
important to merit immediate action. Accordingly, the evaluators,
with the approval of the SEVEC program coordinator, asked the
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teachers to translate the original six goals developed by the NGO
(see above) into terms that more accurately reflected their inten-
tions for the actual exchanges, and would be comprehensible to
their students and pedagogically appropriate. The participating
teachers produced 11 specific objectives, corresponding in intention
to and compatible with the NGO’s original goal intentions, while
accounting for the teachers’ experiences during the first year and
reflecting their aims for the following year’s exchanges. These ob-
jectives reflect the changes in opinion, knowledge, and behavior
that the program intended to bring about in the participating stu-
dents. They are:

¢ To develop leadership skills

¢ To clarify and use language on issues related to race and

culture

To experience and value another culture

To foster a greater interest in other cultures and races

To identify some causes of prejudice

To identify barriers between people

To become more aware of conditions in the school in order

to increase equality among racial and ethnic groups

To become more aware of one’s own biases and prejudices

¢ To increase one’s ability to deal effectively with prejudice
and discrimination within the classroom and other school
environments

¢ To raise one’s willingness to apply leadership skills to com-
munity activities

¢ Tobecome more motivated to address issues involving preju-
dice and discrimination in the community

At the same time, the evaluators discussed with the teachers the
advantages of using their own self-formulated objectives as the meas-
ure of program success or failure. It was generally agreed that the
newly teacher-formulated objectives would constitute both the spe-
cific aims of the exchange programs and the criteria by which their
success or lack thereof was measured. Thus, rather than introduc-
ing measurement criteria imported from some “foreign” program,
evaluators were provided with criteria participants had selected and
worded, and thus believed were both commensurate with their in-
tentions and attainable in practice. The evaluators accepted that no
more satisfactory, credible, appropriate, or “ecologically valid” per-
formance indicators could be found, and proceeded to build these
objectives into a survey instrument.
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The Origin of the Learning Logs

The learning logs were instruments permitting the students to record
their own impressions of what they were learning during the ex-
change program. The format for the learning logs was devised from
the categories of learning means initially proposed by several of the
teachers participating in the exchanges. The planning grids discussed
above had drawn enthusiastic approval from the other teachers, who
affirmed that the grids accurately reflected the kinds of learning
processes they were attempting to promote via the activities they
included in their exchange programs. Hence, the evaluators decided
that the categories could provide the framework for an open-ended
instrument that asked students to list up to three specific things—
for each of the three categories awareness, knowledge, and action—
that they considered they were learning during a particular exchange
(Appendix 2).

In this way qualitative data, phrased in the students’ own terms,
would be sought as the most direct indicators of students’ sense of
what and how they were learning. The logs were given to students
to complete twice during each week of the following year’s exchanges,
once mid-way through the week and once at the end of the week. In
all, each student would thus complete four learning logs.

THE EVALUATION: YEAR 2

The evaluation activities of the second year of the project are sum-
marized by Figure 2 and are discussed below.

Methods

During the second year, one member of the evaluation team attended
a portion of each of the exchanges. The primary purpose was to ad-
minister the information-gathering instruments, the design of which
had arisen out of experience with the first year of the program, as
described above. In addition, however, the evaluation sought evidence
of program improvement that addressed the weaknesses and built
upon the strengths described in the first year’s evaluation products.

Products

There were three principal products of the second year of the evalu-
ation, each of them designed to provide stakeholders with precise
and credible feedback concerning specific features of the program.
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Participating Student Profiles

Student profiles were exhibited in simple tables showing the distri-
bution by year of age and sex. These provided the clients and par-
ticipating schools with evidence as to whether actual participants
corresponded to the target participants for whom the program had
originally been conceived.

The vast majority of student participants fell into the target age
group, that is, 15-18 year olds. These profiles also permit outcome
data to be correlated with age, and so allow stakeholders to deter-
mine, by measuring outcomes, whether program objectives are sen-
sitive to age of participants. Preliminary analyses of data from the
third year of the study indicate distinct increases between pre-pro-
gram and post-program surveys for 15 and 16 year olds, whereas
younger and older students tend to rate themselves about the same.
If this pattern is borne out in the final analyses, it will suggest that
students at ages 15 and 16 stand to benefit most from certain as-
pects of the program.

Displays Based on Pre- and Post-Program Surveys

Displays based on surveys such as the one illustrated in Figure 4
are more understandable to program participants and stakeholders
than the more traditional data table containing means, standard
deviations, and significance values from which the bar chart has been
plotted. A similar display was generated to represent the aggregate
of the results obtained from all three sets of exchanges conducted
during the second year. Similar charts based on the data obtained
from each student group graphically display for teachers and pro-
gram coordinators how one group’s results differ from another’s. They
can be fruitfully used by teachers and program coordinators to dis-
cuss factors such as students’ prior experience of multicultural train-
ing, individual student characteristics, and the like, and the extent
to which these differences may have influenced the amount of knowl-
edge and skills with which the students arrived and departed.

Ratings for only three of the items showed differences that were
statistically significant between the pre-program and the post-pro-
gram surveys. These items related to the objectives of developing
leadership skills, clarifying and using language on issues related to
race and culture, and identifying some causes of prejudice. Discus-
sions with stakeholders produced the formative recommendation that
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any one exchange program should reduce the quantity of program
objectives from eleven to a more manageable number, perhaps three
to five. These could then be treated more thoroughly, increasing the
likelihood that they could be discernibly achieved during any given
exchange.

Fgure 4
Bar Chart of Mean Ratings on Pre-Post Program Surveys of Knowledge
and Skilis for 11 Program Objectives
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1 = leadership skills
2 = use language related to race and culture
3 = value another culture
4 = interest in other cultures and races
5 = identify causes of prejudice
6 = identify harriers between people
7 = increase equality in school
8 = awareness of own hiases and prejudices
9 = deal with prejudice and discrimination
10 = apply leadership to community
11 = address prejudice and discrimination in the community
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Displays Based on Learning Logs

The learning logs produced open-ended, written data, and a system
of coding this information had to be developed for analysis. A con-
stant-comparative method (Erickson, 1986) was used to devise cat-
egories that represented the full content of these data while reducing
them to specific, emergent themes.

Two sets of coding categories emerged from this analysis. One set of
categories related to the topics that the students reported having
learned about during the exchanges. Five topics were frequently
mentioned: racism, immigration problems, cultural and language
differences, leadership skills, and geographical and historical infor-
mation. Preliminary analysis showed that the distribution of topics
varied considerably for different exchange locations. Teachers be-
came conscious that multicultural/antiracist topics are sensitive to
regional context.

A second set of categories related to the learning processes that stu-
dents reported having engaged in to construct their knowledge dur-
ing the exchanges. Five knowledge-construction processes were
frequently reported in the logs: facts or incidents, concepts, aware-
ness of others, personal skills, and capacities for social organiza-
tion. Preliminary analysis showed the distribution of processes of
learning also varied considerably for different exchange locations.
This gave teachers material for reflection upon the factors influenc-
ing their particular choices of educational processes.

Feedback Function of Displays Based on Learning Logs

The analyzed data obtained from the learning logs were presented
in such a way that each participating school board could compare
the topics and learning processes their students had reported. From
such comparisons, teachers and students were able to judge whether
the number and proportion of topics and processes employed corre-
sponded to the plans they had drawn up for the exchange as re-
flected in their completed planning grids. Perceived discrepancies
could be examined and the numbers or proportions of the topics ad-
justed to more closely match the intentions of each planning team
(participating teachers, students, and program coordinators).

In addition to presenting this information in a form that could be
readily understood and used by the teachers and program coordina-
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tors, the evaluators offered their own suggestions on what the re-
sults might mean and how they might be used to improve the pro-
gram in the third and final year.

There is no single correct balance of topics for all exchanges. The
topics selected are likely to be those that are most salient in that
particular location.

Development Function

Of crucial importance is evaluators’ use of data to judge and im-
prove the validity of the instruments that had been developed. The
improvement of these instruments will be crucial to the third year
of the evaluation and to subsequent possible iterations of the pro-

gram.

CONCLUSIONS

As has already been noted in the evaluation literature (Martel, 1992,
p- 88), the process to select participants for this kind of high-school
multicultural/antiracist leadership training is likely to favor stu-
dents who are already aware of many of the issues involved, already
actively participate in school/community activities in this area, and
already possess or even practice some leadership abilities. This fac-
tor, combined with the fact that programs of this type are intended
not merely to have an immediate impact upon the knowledge and
skills of the participants, but to have an effect that may only be
fully discernible over time, tends to limit the meaningfulness of data
collected during or immediately after program implementation.

However, the methodology used over the two years of the three-year
evaluation demonstrates the value of extensive formative evalua-
tion information serving both to assist participants in effecting on-
going program improvement and to assist evaluators in developing
valid instruments of assessment.

In particular, this evaluation study attempts to address the recent
criticisms (Tator & Henry, 1991, p. 139) that programs of this kind
suffer from:

¢ the absence of crucial program planning components (i.e.,
clearly outlined goals and time frames), the lack of explicit
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prioritization of those goals, and the limited human and
material resources allocated to implementation, and
e the absence of “monitoring and evaluation mechanisms.”

The authors firmly believe evolving program-specific evaluation in-
struments and involving program stakeholders in their design, re-
finement, and use will result in data that are relevant and credible
(Scottish Office, 1993). Furthermore, the extra time invested in pre-
senting data in a user-friendly form will have the effect of engaging
the interest of the stakeholders and key information-users, and their
involvement in further analyses and interpretation (Cumming,
1987). Where evaluators are willing to make these kinds of invest-
ments, stakeholders will show increased personal involvement, mak-
ing it more likely that they will use evaluation results to improve
program activities, and so increasing the likelihood that program
goals will be achieved (Mackay, 1994).

APPENDIX 1

Scenario 1

Would the long-term value of the exchanges benefit from having the
idea of “action plans” brought into more distinct focus from the be-
ginning of the exchange planning process and throughout the ac-
tivities?

Many participants showed considerable uncertainty about the na-
ture or qualities of an action plan or how to work toward creating or
implementing one. Certain teachers did not know precisely what
the term referred to, and were uncertain of how local board agendas
related to initiatives their students were to create throughout the
exchange experience. Other teachers realized, as an afterthought,
that they had given little attention to action plans in their prepara-
tions for the exchanges. Student groups that were planning long-
term actions for their school or communities in the first phase of the
exchanges showed some lack of awareness of how to proceed, what
possible models exist, or what results to aim for. Apart from broad
political plans, more connections between the exchange activities
and future actions appeared to be made productively in instances
where teacher-facilitators prompted students to think of specific
actions to take in certain group circumstances, such as: [Facilitator:]
“How would you handle the silent person in these kinds of groups?”
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[Students:] “Just tell them to join in. Ask them a question or some-
thing. Maybe just encourage them by making them feel good.”
[Facilitator:] Those are good ideas. They are important to think
about.”

Scenario 2

What is the optimum balance between intense, unique, group-based
experiences and unstructured time for personal reflection, consoli-
dation of knowledge, and rest?

The activity-based nature of the exchanges put a premium on per-
forming a diversity of innovative, dynamic, cooperative tasks. But
participants (teachers and students alike) remarked that they some-
times felt they needed more unstructured time to themselves, to put
the fast-paced array of group activities into perspective, and to come
to understand how activities interrelated or what they were learn-
ing from them. As the exchange progressed, some participants ap-
peared to reach a point of exhaustion where they were unable to
process further information or make sense of it. As one student re-
marked to her teacher near the end of one week’s exchange, “I feel
like 'm moving all the time. Like, I haven’t had a chance to talk to
anyone from my school all week. I look around and, pouf, they're
gone. I get stressed out and don’t know what to do.” Varying use
was made of personal journals to document individual interpreta-
tions of the exchange activities, but it was not clear how this me-
dium would be used to help students consolidate their experiences
into substantive knowledge or actions.

Scenario 3

Should participating teachers plan, agree upon, or be given specific
goals for professional self-development to be monitored and attained
during the exchanges?

Although many participating teachers have indicated that they have
indeed learned a lot, such learning appears to have been incidental
rather than planned learning. Many teachers have gained experi-
ence and confidence in performing certain activity types, seen how
to limit or refine their objectives for certain exchange activities, or
come to a greater awareness of cultural issues. Other teachers ex-
pressed surprise at being asked about personal growth or learning,
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implying that theirs is a didactic role, not a learning one. One stu-
dent-participant remarked on this tendency in a post-exchange dis-
cussion: “Teachers are so used to giving information that they have
trouble taking it.” The purpose and processes of teacher develop-
ment in the context of these exchanges were not made clear during
the leadership training sessions. Similarly, during many of the ex-
change activities conducted by one or two individuals it appeared to
the evaluators that teachers were uncertain of what functions they
could usefully perform; they seemed to search anxiously for a fuller
role to take on. Numerous areas for instructional development ap-
pear possible and worthwhile within the context of the exchanges,
such as enhancement of questioning techniques, leadership or ana-
lytic skills, and cultural awareness.

APPENDIX 2

Example of Student Learning Log (Condensed)

SEVEC Multicultural/Antiracist Educational Leadership Program
Learning Log

Date:

Location:

Male or Female (please tick) Date of Birth:

On this page, write briefly about your multicultural/antiracist lead-
ership experiences so far during this exchange. Use the back of this
sheet if you need to.

In the first part you will write about issues you became aware of
since the exchange began; in the second part, about things you gained
new knowledge about; and in the third, about ways in which you
think the exchange is helping you to be better prepared to act.

Review your notes or your journal entries if you need to. The infor-
mation you supply on these pages will be analyzed and will help
SEVEC to improve planning for future exchanges. Thank you for
helping!
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I became aware of

1.

2.

3.

I gained new knowledge about
1.

2.

3.

I am now better prepared to take action by
1.

2.

3.
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Abstract:

Résumé:

This article focuses on the instrumental utilization of evalua-
tion findings to assist in the development of program policy,
including a brief review of some of the literature in this area.
The context from which examples are drawn is an innovative
human service program/policy that involves multiple funding
ministries and participating agencies. A number of instances of
the instrumental utilization of findings from an evaluation of
multisite policy and program implementation are discussed. In
addition, evaluation practices that served to enhance utiliza-
tion are presented, including pre-evaluation activities, activi-
ties that occurred during the course of the evaluation, and
activities performed after delivery of the final report.

Cet article traite de l'utilisation instrumentale de ’évaluation
des résultats afin de faciliter I’élaboration des politiques rela-
tives aux programmes, y compris un bref compte rendu de la do-
cumentation qui existe dans ce domaine. Les exemples sont tirés
d’une politique et d’'un programme innovateurs en services hu-
mains, lequel englobe plusieurs ministéres subventionnaires et
organismes participants. L’article examine un certain nombre
de cas d’utilisation instrumentale de résultats d'une évaluation

91 ||



J 92

THE CANADIAN JOURNAL OF PROGRAM EVALUATION
|

de la mise en oeuvre d’une politique et d'un programme englo-
bant plusieurs emplacements. On présente en outre les pra-
tiques d’évaluation qui ont servi a améliorer l'utilisation, y
compris les activités préalables a I’évaluation, les activités qui
ont eu lieu au cours de I’évaluation, et les activités exécutées
apreés la remise du rapport final.

I 1n what is now considered by many to be a classic study
of policy-makers’ use of social science research findings, Rich (1977)
discovered that two types of utilization of social science research
findings occur. In some cases, the findings from social science re-
search studies such as program evaluations are utilized in a direct,
instrumental manner by policy-makers and program decision-mak-
ers in making specific decisions about policies or programs. Rich
observed that this type of knowledge utilization is somewhat hard
to trace and usually occurs quite quickly if it is going to occur at all.
Rich also observed that the results of social science research can be
used in indirect, conceptual ways, such as when they affect the think-
ing of policy-makers in a manner that influences future policy de-
velopment. Conceptual utilization generally takes longer to
commence, but social science research findings, such as the results
of an evaluation of a particular program, may be conceptually uti-
lized by policy-makers and program designers long after they were
initially reported.

Instances of the instrumental utilization of evaluation findings by
decision-makers in specific programs have been widely documented.
However, many evaluators and policy-makers have lamented the
fact that, in the fields of health and social policy, instrumental uses
of evaluation research findings are far less common than is desired
and are difficult to observe and document when they do occur
(Agarawala-Rogers, 1977; Cook, 1984; Cumming, 1976; Dunn,
Mitroff, & Deutsch, 1981; Florio, Berhman, & Goltz, 1979; Knorr,
1977; Leviton & Boruch, 1983; Manga, 1987; Saxe & Koretz, 1982;
Weiss, 1977). The overall conclusion reached by many of those who
have studied the link between evaluation research and health and
social policy development in the 1970s and 1980s was that, in gen-
eral, evaluation findings have not directly stimulated improvements
to policy development in the health and social services.

Weiss (1977), for example, described the gap between the cup “full
of social science knowledge” and the lips of potential knowledge us-
ers in the public policy community. In addition, Cook (1984) sug-
gested that evaluation opportunities would likely decrease unless
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evaluators paid more attention to ensuring that the direct influence
of their findings on program and policy development could be docu-
mented. In their review of evaluation utilization, Leviton and Hughes
(1981) noted that evaluation utilization has been difficult to docu-
ment, particularly in the policy field. Manga (1987), in commenting
on the development of health policy in the Canadian context, ech-
oed these views.

Many factors have been cited to explain the low utilization of evalu-
ation research findings, including the failure of evaluators to appre-
ciate the following issues: the complexity of the decision-making
context, the information needs of program managers and policy
makers, the multitude of stakeholders groups, the differing value
systems of sponsoring organizations, and the differing organiza-
tional cultures of participating agencies and ministries (Bedell,
Ward, Archer, & Stokes, 1985; Cox, 1977; De Young & Conner, 1982;
Leviton & Hughes, 1981; McLaughlin, 1985; Palumbo, 1987; Shapiro,
1984; Solomon & Shortell, 1982; Weeks, 1979; Weiss & Bucuvalas,
1980; Wilderman, 1980).

In attempting to direct evaluators to an area of the policy field with
a high potential for instrumental utilization, Palumbo and Calista
(1990) have described the implementation of public policy as the
“black box,” contending that evaluation could assist policy-makers
in opening up the box so that they may better understand why cer-
tain policies succeed and others fail.

It is in response to these concerns that the current discussion is
presented. This article represents a follow-up to a related paper pre-
sented at the recent SSHRC-sponsored International Evaluation,
Social Science and Public Policy Conference held in Ottawa, which
described an approach developed to track the instrumental and con-
ceptual uses of evaluation findings in influencing “small p” policy
development in an innovative human services program (Shea &
Lewko, 1994). In contrast, this discussion focuses on where and how
evaluation findings have been utilized instrumentally in the devel-
opment of “big P” policies. The program in question was a test of a
new policy initiative that mandated the integration of health, men-
tal health, and social education services for children in rural/remote
areas of northern Ontario. The program, Integrated Services of
Northern Children (ISNC), has been described elsewhere (Shea,
Salhani, Boschen, Flynn, Lewko, & Volpe, 1993) and will not be dis-
cussed in detail here.



I 94 THE CANADIAN JOURNAL OF PROGRAM EVALUATION
|

THE PROGRAM/POLICY CONTEXT

Briefly, the ISNC program is intended to provide an integrated sys-
tem of services to the children of rural/remote northern Ontario who
have multiple service needs that cut across the mandates of sepa-
rate agencies and ministries. This new program resulted from the
1988 interministerial policy document Northern Initiatives for Chil-
dren with Special Needs, which prescribed a number of significant
changes in the policies governing management and delivery of chil-
dren’s services in northern Ontario. The ISNC program is a coop-
erative funding effort by the Ontario ministries of Community and
Social Services (MCSS), Education and Training (MET), and Health
(MOH). Additional support to the ISNC management system is pro-
vided by the Ontario Ministry of Northern Development and Mines.
The three funding ministries have entered into legal agreements
with a number of their transfer payment agencies to deliver ISNC
services and to provide site-level management. MCSS has legal
agreements with ten childrens’ mental health centers and two
childrens’ aid societies. MET has legal agreements with four school
boards, and MOH has legal agreements with three childrens’ treat-
ment centers, two hospitals, and one public health unit. The ISNC
program funds six multidisciplinary teams of professionals known
as resource groups. These teams are linked to the rural/remote com-
munities in their respective sites through a network of ISNC satel-
lite workers, who serve as the single point of access for all referrals
to ISNC and as the case managers of all ISNC cases.

A “utilization-tracking” approach was developed within one of the
multiple sites of the ISNC program, which relates site-level evalua-
tion findings to specific actions, responsibility centers, and target
dates. The site-level action plan served not only to assess the extent
of utilization, but to actively encourage it. The approach was devel-
oped for the purpose of tracking small-scale, evaluation-driven pro-
gram change and policy developments at the site level. The tool has
become a standing agenda item for a number of the site-level man-
agement committees in the program in question.

The evaluators recently produced the final report on the multisite
implementation of this multiministry and agency-sponsored
childrens’ services program (Shea & Lewko, 1993). The report con-
tained a series of recommendations for changes in overall program
policy, and was directed to the regional-level (whole program) com-
mittee of senior ministry managers who are responsible for most of
the policy development decisions that influence the program’s ongo-
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ing operations. The utilization tracking approach, which has func-
tioned successfully at the site level, is now being applied at the re-
gional level by the members of the regional interministerial
management committee. This paper discusses preliminary findings
in this area.

FINDINGS AND RECOMMENDATIONS
FROM THE ISNC EVALUATION

The Final Report on ISNC Program Implementation (Shea & Lewko,
1993) was based on a four-stage data collection process that included
collection of both quantitative and qualitative data on the extent of
program implementation success in multiple sites. Evaluation data
was supplied by stakeholders at all levels of the ISNC system, in-
cluding parents/guardians of clients, line staff, site-level manage-
ment personnel, and senior ministry managers and policy-makers.
Data collection methods included interviews, mail surveys, site vis-
its, and analyses of data on client and staff activity contained in the
ISNC program’s computerized management information system.
This report, which summarized the total set of evaluation findings,
had been preceded by six other evaluations reports that provided
detailed data on implementation in the six ISNC program sites.

The final report, which was distributed to ISNC stakeholders at all
levels in October 1993, presented thirteen recommendations, nine
of which suggested alterations in either formal or de facto policies
that affected ISNC program operations. As of mid-1995, approxi-
mately 18 months after the report was distributed, six of the nine
suggested policy changes have been implemented, one is being im-
plemented, and the other two are still under review by the ISNC
program’s regional-level interministerial management committee.
Each of the three groups of recommendations for policy change will
be discussed.

Recommendations for “Big P” Policy Development
that Are Now Implemented

ISNC policy-makers initially struck the policy that each of the six
ISNC program sites would receive equal amounts of financial re-
sources for recruiting a full-time child psychiatrist, who was intended
to be a full member of the site-level resource group. This policy was
based on the assumption that sufficient need for this type of service
provider existed in each site to justify the extensive amount of
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resources required (approximately $1,000,000 per year). After ex-
amining data on the extent of actual use of ISNC-funded psychia-
trists and data on the relations between this type of service provider
and other members of the ISNC resource groups, the evaluators rec-
ommended that the allocation to each site earmarked for psychiat-
ric services be cut to reflect actual need. The data indicated that
actual use of psychiatry services varied from a maximum of two days
per week to a minimum of a few days per year. Based on further
information that indicated that ISNC funds intended for the fund-
ing of psychiatric services were being utilized for many other uses,
including nonservices uses, it was further recommended that all such
funds be recovered by the ISNC regional office and reallocated for
use in the intended area of actual service delivery. This recommen-
dation was accepted and implemented by the ISNC regional-level
management committee as of the start of the fiscal year 1995/96, on
April 1, 1995.

The evaluators observed confusion over the levels of priority of dif-
ferent types of clients referred to the ISNC program; some of the
blame for this confusion rested in the lack of clarity of the existing
ISNC program policy on service priorities. Data from the ISNC MIS
indicated that the six sites varied substantially in the extent to which
they were targeting ISNC resources to clients of the highest prior-
ity, the primary intended target population of children with multi-
ple services needs that cut across the responsibilities of more than
one of the ISNC-funding ministries. For example, the percentages
of “First Priority” referrals received in the sites ranged from 75% to
21% in 1992. Following on these observations, the evaluators rec-
ommended that this policy be rewritten and that implementation
be carefully monitored in the sites in which problems had been ob-
served. As suggested, ISNC policy-makers have rewritten the policy
statement in this area and have instructed the ISNC coordinators
to monitor compliance.

The evaluators reported significant intersite differences in the co-
hesiveness of the multidisciplinary ISNC resource groups, and sug-
gested that a major determinant of the extremely low group cohesion
observed in one site was the total lack of physical co-location of staff
in that site. The evaluators recommended that co-location of resource
group members be implemented in sites such as this one, where the
close proximity of the separate offices of resource group members
would permit it. Late last year, full co-location of all resource group
members in the site in question was implemented as recommended.
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The evaluators identified a number of difficulties in the implemen-
tation and operation of the site-level and area-level management
structures of the ISNC program, and concluded that a number of
changes were required in these areas to ensure that the ISNC pro-
gram was able to maintain its system of integrated service delivery
over time. It was observed that the four-level system of inter-
ministerial and interagency management was overly complex, and
that overlaps in functioning were occurring among a number of the
levels. The evaluators recommended that the ISNC management
system be reviewed and the current policy on required structure
and functions of the four-level ISNC interministerial/interagency
management system be revised. The suggested management sys-
tem review has taken place, and a clarification and simplification of
the management system has been implemented, which included the
removal of one of the four levels of the management system.

The evaluators noted that, in violation of ISNC policy, not all ISNC-
funded staff members were fully dedicated to the performance of
ISNC program duties, and that some ISNC-funded staff members
were performing substantial amounts of non-ISNC duties on behalf
of their host organizations. In addition, the evaluators observed that
the ISNC policy prohibiting use of ISNC staff members to replace or
duplicate some of the childrens’ mental health services that fell within
the mandates of existing agencies was less than fully clear, and that
the policy was not being complied with to some extent in four of six
ISNC sites. The evaluators recommended that this policy be clari-
fied and that these inappropriate uses of ISNC staff members be
eliminated. Following this recommendation, the relevant policy state-
ment was rewritten and steps were taken to halt the use of ISNC-
funded ministry and agency staff to perform non-ISNC duties.

The evaluation noted that significant instances of noncompliance with
ISNC policies were occurring in one of the six ISNC sites. Drawing
heavily upon evaluation data, the area-level interministerial man-
agement committee, which is responsible for the site, initiated a se-
ries of activities that led to corrections of many of these occurrences.

Recommendations for “Big P” Policy Development
that Are Being Implemented

The evaluators reported that the majority of members of the six ISNC
resource groups were not supplying professional development
training to non-ISNC service providers based in the rural/remote
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communities of northern Ontario. The evaluators also observed that
a significant number of resource group members were not aware of
the ISNC policy requiring the performance of this type of activity.
Based on these findings, the evaluators recommended that the fre-
quency of this type of activity be documented on a site-by-site basis
and that the regional policy be developed and clarified in this re-
gard. The regional-level ISNC management committee has accepted
this recommendation and has directed the ISNC coordinators to
document resource group member activity of this type, in order to
develop a new policy that sets minimum expectations in this area
for resource group members in each of the six ISNC sites.

Recommendations for “Big P” Policy Development
that Remain under Review

At present, two recommendations for changes in ISNC program poli-
cies remain under review by the ISNC regional interministerial
management committee. In the first case, the evaluators recom-
mended that mechanisms for further developing partnerships
with representatives of non-ISNC service providers be examined
and implemented. This recommendation has not yet been acted on,
although the ISNC coordinators produced a status report on this
issue in the Fall of 1994.

The evaluators’ major recommendation for change in ISNC program
policies was that the program should abandon its present policies of
allocating equal financial resources to each of the six sites and of
requiring identical staff complements on each site’s resource group.
The evaluators recommended that ISNC implement a new policy of
differential resourcing of the sites, and suggested that the amount
of resources provided to sites should be based upon factors such as
demonstrated need for the program and potential needs, based on
predictors such as actual size of the populations of children in the
rural/remote parts of the sites. As noted earlier, the sites ranged
widely on this latter variable, with total rural/remote populations of
between 37,000 and 120,000 people. In addition, demand for certain
types of staff members, such as speech/language pathologists or child
psychiatrists, differs greatly among the sites, varying with popula-
tion size and the availability of non-ISNC services in specific areas.

Given the difficulties that might result from reducing the resources
of some sites and increasing those of others, the members of the
ISNC regional-level interministerial management committee are
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proceeding very slowly and cautiously. Whether or not they will act
on this important recommendation is at present unclear.

IMPLICATIONS FOR EVALUATION PRACTICE

Recognizing the complexity and potential politicization of the evalu-
ation context, the evaluators took a number of steps during the vari-
ous phases of the evaluation project that increased the likelihood
that instrumental utilization would occur. A number of these steps
will be described in the hope that they will assist evaluators who
find themselves in similar contexts. The evaluation practices that
we employed occurred in three different phases of the evaluation:
the pre-evaluation phase, the evaluation phase, and the post-final-
report phase.

Pre-Evaluation Phase

Before commencing formal evaluation activity, the evaluators per-
formed a number of strategic preparations that were designed to
enhance the utilizability of anticipated evaluation findings, includ-
ing (a) negotiating an understanding with the program’s senior de-
cision-makers that made clear to all that the evaluation would focus
on program implementation rather than program outcome; (b) pre-
paring a pre-implementation status report that highlighted areas
of potential difficulty or complexity; (c) forming a technical advisory
group consisting of respected program evaluators from other uni-
versities; (d) forming a program evaluation advisory committee con-
sisting of representatives from the management committees from
each of the program’s multiple sites; and (e) developing a multiple-
phase plan for data collection and reporting that received approval
from the senior management committee.

Policy-makers and senior decision-makers are often quick to jump
to questions of program outcome, a move that is premature and can
lead to later disappointment with evaluation findings, as under these
conditions it is often impossible to determine which aspects of the
policy “black box” lead to any observed changes in program clients
(Palumbo & Calista, 1990). Evaluators are advised to avoid these
pressures and ensure that policy-makers and program implemen-
tors are given the opportunity to determine the extent to which the
program was implemented as intended. This consideration is para-
mount in the context of the implementation of a program in multi-
ple sites.
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Evaluators are also advised to ensure program implementors un-
derstand that intersite variability in the readiness to implement any
innovative new program is inevitable, and that these differences can
have profound influences on implementation success. Thorough docu-
mentation of the potential barriers and facilitators to program im-
plementation in each site provides information that can be of great
assistance to program implementors, and also serves to alert evalu-
ators to areas of needed data collection.

In addition, it was observed that the formation of a program advi-
sory committee consisting of stakeholders can increase the likeli-
hood that the evaluation results will be utilized instrumentally.
Similarly, formation of an advisory group of evaluators with recog-
nized expertise can enhance the credibility of findings, a factor that
Weiss and Bucuvalas (1980) observed to be highly related to the
potential utilizability of evaluation findings.

Before the evaluation begins, it is critical that evaluators obtain for-
mal approval of the evaluation plan from senior decision-makers.
As originally reported by Weeks (1979), the most powerful determi-
nant of the extent to which evaluation findings are instrumentally
utilized is the amount of support for the evaluation from senior
managers. Formal “sign-off” of the evaluation plan signals to
stakeholders across the program that senior management supports
the forthcoming series of evaluation activities. In addition, this sym-
bolic event is the first in the process of building senior managements’
ownership of the evaluation results.

Evaluation Phase

During the evaluation of the multisite implementation of the ISNC
program, the evaluators also made a number of other strategic prac-
tice choices designed to increase the likelihood that the results would
be utilized instrumentally, including regular contact with the sen-
ior ISNC management committee; the production of five data-based
reports over an extensive period, with the fifth report followed up
quickly by a final, summative report on program implementation
success; the inclusion, in the final report, of a series of specific rec-
ommendations for policy development or change; distribution of the
hundreds of copies of the final report to program stakeholders at all
levels of the system; and accompaniment of the report by a cover
letter from the chairperson of the program’s senior management
committee indicating that the senior managers had closely followed
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the evaluation process and were carefully considering the evalua-
tors’ recommendations.

In a multiyear evaluation project on the scale of the evaluation of
ISNC program implementation, maintenance of support for the
evaluation by senior management and continued development of
their feelings of ownership of the process requires close and con-
tinuous contact. During the three-year period of data collection and
reporting in this evaluation project, the evaluation was a standing
agenda item for the meetings of the regional interministerial man-
agement group. The evaluators attended all quarterly meetings of
the senior management committee during this time. As reports were
generated, formal presentations were made to this group, followed
by extensive discussions. When results were not being presented,
the senior managers were given updates on ongoing data collection
and information on the extent to which evaluation findings were
being utilized at the site level to improve program development. By
the time the final report on ISNC program implementation was dis-
tributed, the senior management group had developed a strong feel-
ing of ownership of the results.

Program stakeholders can be easily overwhelmed by the sheer quan-
tity of evaluation findings produced by a multisite evaluation of pro-
gram implementation. Evaluators are advised to present their
findings in “digestible chunks” that program implementors and
managers can use to inform program development and improve pro-
gram performance. Following the lead of utilization-focused ap-
proaches to evaluation such as the one developed by Patton (1986),
evaluators can effectively assist program managers to fine-tune pro-
gram operation based on the feedback on program implementation
and performance contained in multiple, short evaluation reports.
Evaluation data presented in this timely manner is more likely to
be utilized in making decisions about program operations. In the
ISNC evaluation, five data-based reports were presented between
April 1992 and October 1993. Four of the five reports were rela-
tively short (between 30 and 50 pages) and presented the results of
a single set of data collection. These sets of evaluation information
were small enough to be manageable, that is, utilizable by site-, area-,
and regional-level program managers.

The style and structure of the “final” evaluation report also served
to influence the extent to which the ISNC evaluation findings were
instrumentally utilized. This report presented no new data; rather,
it was structured using a number of different summative techniques
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that highlighted the patterns and relationships in the data collected
over the course of the evaluation. The main body of this report was
short, at 21 pages, and contained a key table that summarized
intersite variability in implementing 17 key program/policy param-
eters. As will be discussed further, the final evaluation report also
contained 13 recommendations for action by the program decision-
makers and policy-makers.

Not all evaluators believe it is within their role responsibilities to
provide specific recommendations for program or policy change based
upon the findings of the evaluation. This view of the evaluator as
the provider of “just the facts” is apparently a minority opinion within
the evaluation community. Who better to provide data-grounded
suggestions for program and policy improvement than the evalua-
tors who have collected and analyzed the data? Evaluators are the
ones who generally have the expertise necessary to judge which data
are more reliable than others and which evaluation findings are
based on multiple versus single sources of information. The view
here is that evaluators are responsible for the provision of a set of
carefully considered recommendations that involve the utilization
of evaluation findings. Without this type of guidance, the likelihood
that the evaluation results will be utilized instrumentally is reduced.

Several hundred copies of the Final Report on ISNC Program Imple-
mentation (Shea & Lewko, 1993) were produced and distributed. Each
of the 125 staff members of the program received their own copy, as
did each of the 68 members of the four levels of interagency and
interministerial management committees. In addition, copies were
sent to the deputy ministers of the four sponsoring ministries, the
chairpersons of the boards of directors of the 20 or so sponsoring
agencies, and senior managers in all of the northern Ontario offices
of the sponsoring ministries. Copies of the report are also being dis-
tributed, upon request and at a small fee, to anyone who requests one.
This wide and unrestricted distribution ensures that all interested
stakeholders are well aware of the findings of the evaluation in which
they were participants, and increases the likelihood that conceptual
uses of the findings may be made outside of the ISNC program.

As mentioned above, the report was distributed under the cover of a
letter from the chairperson of the ISNC program’s regional-level
interministerial management committee. This letter was an impor-
tant signal to all readers of the report, that the evaluation contin-
ued to possess the support of senior management and that its
recommendations were being taken very seriously.
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Post-Final Report Phase

The evaluators also performed a number of activities following dis-
tribution of the final report that helped to increase the extent to
which their evaluation findings were utilized in a direct, instrumen-
tal manner. Approximately three weeks after the final report was
distributed, the evaluators attended a half-day meeting with the
regional-level interministerial management committee, at which
time they made an oral presentation highlighting the most impor-
tant evaluation findings and their implications. This meeting also
allowed for extensive discussion and some amount of clarification of
the evaluators’ recommendations.

Part of this meeting was also used to work with senior managers to
design the next set of evaluation questions. Based on their under-
standing of the extent to which the policy and program had been
implemented on a whole-program basis as well as in individual sites,
policy-makers were better able to make informed decisions as to
which questions of ongoing program maintenance and outcomes
would be addressed. These discussions resulted in a number of im-
portant alterations in the evaluators’ workplan for the next stage of
ISNC evaluation activities. The senior managers and policy-mak-
ers were now in a position to ask better questions.

An additional outcome of this and subsequent meetings between the
evaluators and the members of the senior interministerial manage-
ment committee has been the provision of assistance to the policy-
makers in implementing the evaluators’ recommendations. In this
process, the evaluators continue to provide active assistance in en-
suring that their recommendations are followed in both letter and
spirit. The best way to ensure that utilization of this type occurs is
to facilitate the process. The policy-makers and senior decision-mak-
ers have many other competing task demands and sources of infor-
mation, and if left to their own devices likely would not be able to
fully implement the evaluators’ recommendations.

CONCLUSION

Despite the pessimism many policy-makers and evaluators express
about the usefulness of evaluation findings in informing social and
health policy development, it is possible for evaluation findings to be
instrumentally utilized in this complex context. This article presented
seven instances of senior decision-makers’ direct, instrumental use
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of evaluation findings in policy development. These instances of in-
strumental utilization for policy development did not come easy for
a number of reasons.

The policy and program environment in this evaluation was a com-
plex one owing to the presence of multiple groups of stakeholders
from a multitude of agencies and from four provincial government
ministries. Despite the complexity of the context, however, the evalu-
ators were able to make a number of strategic moves that enhanced
the direct, instrumental utilization of their findings in the short term.
For example, they focused the evaluation on questions of implemen-
tation, and they provided multiple, short reports of evaluation find-
ings that were easily digestible by stakeholders. Furthermore, the
evaluators included a series of specific recommendations for policy
change in the final report, a type of evaluator behavior that some
avoid in hopes of appearing more “objective.”

It is hoped that other evaluators will be encouraged by our experi-
ences described here: we have found that it is possible to enter the
messy world of health and social policy and contribute to policy de-
velopment through evaluation.

REFERENCES

Agarawala-Rogers, R. (1977). Why is evaluation research not utilized? In
M. Guttentag & S. Saar (Eds.), Evaluation Studies Review Annual,
2, 327-333.

Bedell, J.R., Ward, J.C., Archer, R.P., & Stokes, M.K. (1985). An empirical
evaluation of a model of knowledge utilization. Evaluation Quar-
terly, 9, 109-126.

Cook, T.D. (1984). Opportunities for evaluation in the next few years. In
R.F. Conner, D.G. Altman, & C. Jackson (Eds.), Evaluation Studies
Review Annual, 9, 726-752.

Cox, G.B. (1977) Managerial style: Implications for the utilization of pro-
gram evaluation information. Evaluation Quarterly, 1, 499-508.

Cumming, J. (1976). What Congress really wants: A guide to evaluating
program effectiveness with examples from a Canadian context. In
E.W. Markson & D.F. Allen (Eds.), Trends in mental health evalua-
tion (pp. 61-69). Lexington, MA: Lexington Books.



LA REVUE CANADIENNE D'EVALUATION DE PROGRAMME 105 I
|

De Young, D.J., & Conner, R J. (1982). Evaluator preconceptions about
organizational decision making. Evaluation Review, 6, 431-440.

Dunn, W.N., Mitroff, I.I., & Deutsch, S.J. (1981). The obsolescence of evalu-
ation research. Evaluation and Program Planning, 4, 207-218.

Florio, D.H., Behrman, M.M., & Goltz, D.L. (1979). What do policy makers
think of educational research and evaluation? Or do they? Educa-
tional Evaluation and Policy Analysis, 1, 61-68.

Knorr, K.D. (1977). Policy makers’ use of social science knowledge: Sym-
bolic or instrumental? In C.H. Weiss (Ed.), Using social science re-
search in public policy making (pp. 166-181). Lexington, MA:
Lexington Books.

Leviton, L.C., & Boruch, R.F. (1983). Contributions of evaluation to edu-
cation programs and policy. Evaluation Review, 7, 563—-598.

Leviton, L.C., & Hughes, E.F.X. (1981). Research on the utilization of evalu-
ations: Review and synthesis. Evaluation Review, 5, 528-548.

Manga, P. (1987). Program evaluation and health policy: Nix, knack and
nexus. Canadian Journal of Program Evaluation, 2(1), 1-17.

McLaughlin, M.W. (1985). Implementation realities and evaluation design.
In R.L. Shotland & M. M. Mark (Eds.), Social science and social
policy (pp. 96—-120). Beverly Hills, CA: Sage.

Palumbo, D.J. (1987). Politics and evaluation. In D.J. Palumbo (Ed.), The
politics of program evaluation (pp. 12—46). Newbury Park, CA: Sage.

Palumbo, D.J., & Calista, D.J. (1990). Opening up the black box: Imple-
mentation and the policy process. In D.J. Palumbo & D.J. Calista

(Eds.), Implementation and the policy process (pp. 3—18). Westport,
CT: Greenwood.

Patton, M.Q. (1986). Utilization—focused evaluation (2nd ed.). Newbury
Park, CA: Sage.

Rich, R.F. (1977). Uses of social science information by federal bureau-
crats: Knowledge for action versus knowledge for understanding. In
C.H. Weiss (Ed.), Using social research in public policy making (pp.
200-221). Lexington, MA: Lexington Books.



I 106 THE CANADIAN JOURNAL OF PROGRAM EVALUATION
|

Saxe, L., & Koretz, D. (Eds.). (1982). Making evaluation research useful to
Congress. San Francisco: Jossey—Bass.

Shapiro, J.Z. (1984). Conceptualizing evaluation use: Implications of al-
ternative models of organizational decision making. In R.F. Conner,
D.G. Altman, & C. Jackson (Eds.), Evaluation Studies Review An-
nual, 9, 633—645.

Shea, M.P., & Lewko, J.H. (1993). Final report on ISNC program imple-
mentation. Sudbury, ON: Laurentian University, Centre for Research
in Human Development.

Shea, M.P., and Lewko, J.H. (1994). Transferring knowledge in order to
influence “small p” policy development: Examples from case studies
in the implementation of integrated service delivery systems. Re-
search Evaluation: The Journal, 4(1), 31-36.

Shea, M.P., Salhani, D.P., Boschen, K.A., Flynn, R.J., Lewko, J.H., & Volpe,
R. (1993). Integrated Services for Northern Children: A network
system out-reach program for children. Canadian Journal of Reha-
bilitation, 6(4), 230-237.

Soloman, M.A., & Shortell, S.M. (1982). Designing health policy research
for utilization. In E.R. House, S. Mathison, J.A. Pearsol, & H. Preskill
(Eds.), Evaluation Studies Review Annual, 7, 718-739.

Weeks, E.C. (1979). The managerial use of evaluation findings. In H.C.
Schulberg & J.M. Jerrell (Eds.), The evaluator and management (pp.
137-156). Beverly Hills, CA: Sage.

Weiss, C.H. (1977). Between the cup and the lip. In F.G. Caro (Ed.), Read-
ings in evaluation research (2nd ed.) (pp. 115-124). Beverly Hills,
CA: Sage.

Weiss, C.H., & Bucuvalas, M.dJ. (1980). Social science research and deci-
sion making. New York: Columbia University Press.

Wilderman, R. (1980). Evaluation research and the socio-political struc-
ture: A review. American Journal of Community Psychology, 7, 93—
106.



The Canadian Journal of Program Evaluation Vol. 10 No. 2 Pages 107-112 107 I
ISSN 0834-1516 Copyright © 1995 Canadian Evaluation Society

QUALITY AND EVALUATION IN A
COMPREHENSIVE HEALTH ORGANIZATION

Malcolm Anderson
Queen’s Health Policy Unit
Queen’s University

Kevin Brazil
Queen’s Health Policy Unit
St. Mary’s of the Lake Hospital

Abstract: An innovative approach to delivering health care is being de-
veloped in several Ontario communities. The Ontario Ministry
of Health has been guiding and assisting a number of commu-
nities as they pursue development of the comprehensive health
organization concept (CHO). The CHO initiative has been evolv-
ing over the past five to six years and is driven primarily by
enthusiasm and work at the grassroots community level. This
short report describes the initial framework for quality and
evaluation in a CHO. Given that there are no CHOs operational
as yet (the first two are scheduled to open in northern Ontario
in 1995), there is tremendous opportunity to develop a compre-
hensive approach to quality and evaluation that uses a wide
range of tools and methodologies.

Résumé: Une approche innovatrice dans le domaine des soins de la santé
est en voie de développement dans plusieurs communautés
ontariennes. La province d’Ontario assiste et guide des com-
munautés qui poursuivent le développement du concept de I'or-
ganisation compréhensive de la santé (OCS). L’initiative OCS
évolue depuis cinqg a six années en grande partie grice au tra-
vail et a ’enthousiasme de la communauté. Ce rapport décrit le
fondement de qualité et d’évaluation d’'une OCS. Etant donné
qu’aucune OCS n’est encore en marche (ouverture des OCS au
nord de I’Ontario est prévue pour 1995), nous avons 'opportu-
nité de développer une approche d’évaluation et de qualité qui
utilise une gamme d’outils et de methodologies.

I A comprehensive health organization (CHO) is a
nonprofit corporation responsible for the delivery of health care to
its members. Its management emphasizes health promotion, home
care, illness prevention, and community involvement. Underlying
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the developmental process has been the belief that an integrated,
community-based approach to health care provides a more effective
and efficient use of medical services and resources.

A CHO will receive a monthly payment from the Ontario Ministry
of Health, which it will use to provide services to its roster members.
The funding will be based on the number of members in its care.
Initially the funding will be determined from a baseline data pack-
age—a detailed summary of the Ministry of Health’s expenditures
for the population to be served based on historical patterns of utili-
zation and records of transfer payments for that area’s population.
In the future, however, funding will be based on an econometric
model currently under development. Health services will be avail-
able to CHO members throughout the province at no cost to them-
selves. Indeed, the econometric model makes provision for a CHO to
receive funding to pay for services that members may receive in other
areas of the province.

Once funding has been allocated, a CHO’s internal budget is de-
cided on by the CHO board, at least 50% of the members of which
are not health care providers. This flexibility will allow greater em-
phasis on home, rehabilitative, and preventive care and de-empha-
size institutional care, prescribing, and diagnostic and laboratory
work. The CHO may also provide services for non-CHO members in
its area, and in this case may receive additional global or program
funding from the Ministry of Health.

A CHO must provide all existing insured Ontario health care serv-
ices to its members (either by providing these itself or through con-
tracting the services from elsewhere). The organization must accept
anyone who wishes to become a member. Members must recognize
that the CHO assumes full responsibility for their total health care.
The member community has a role, and say, in the affairs of the
CHO, which is, in effect, their organization.

All CHOs must formally commit to minimum and mandatory re-
quirements as specified by the Ministry of Health. These require-
ments include nonprofit status for the CHO, no restriction or
limitation on membership, enhanced role of allied health profession-
als, formal quality measurement and evaluation functions, and the
highest degree of independence possible for all members.

THE QUALITY AND EVALUATION PROJECT

The Queen’s Health Policy Unit (QHP) at Queen’s University re-
cently completed a research contract for the Ontario Ministry of
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Health to develop “an initial framework for evaluation, outcome
measurement and quality processes for CHOs and the CHO initia-
tive in Ontario.” A working group comprised of QHP researchers,
Ministry of Health officials, and CHO site representatives met on a
regular basis over the past two years to develop the framework.

“Quality” is difficult to define. There are many dimensions to qual-
ity, and this makes it difficult to develop a definition that can be
agreed upon by everyone. Definitions vary from one health care or-
ganization to another. For example:

Quality is the measurable and sustained achievement
of preferred outcomes through appropriate collaboration.
That is, quality is always being sensitive to needs so that
together what is right and best can be done. (CCHFA,
1992)

Quality is continuous improvement in patient care and
service, education and research, and all other activities
in which we are involved, in order to make the system a
leading standard of excellence within the health care
industry. (Henry Ford Health System, 1991)

Quality is continuous improvement in all we do to meet
the needs and expectations of WHMC’s customers. Our
customers include our patients, each other and the peo-
ple, organizations and communities we serve. (Wyan-
dotte Hospital and Medical Center, 1991)

Quality, then, is determined by outcomes, the processes of care, and
the perceptions of the “customers” receiving that care. In its most
basic form, quality is about doing the right things right at the right
time. Although this definition is user-friendly, at the same time we
need to be aware that, if considered more broadly, the quality of
care can be described and measured according to a number of di-
mensions, such as timeliness, appropriateness, responsivity, effi-
ciency, and accessibility.

It is not surprising, therefore, that many different elements can be
used in the evaluation of quality. Moreover, although quality is meas-
urable in some cases, at all times it should be embedded in the or-
ganizational culture and the processes used to provide care. The
quality and evaluation framework must, therefore, be:

e comprehensive enough to address the multidimensional
nature of quality;
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e capable of providing measurable, quality indicators;

¢ flexible enough to provide approaches that enable an or-
ganization to develop a quality environment and effective
quality-oriented processes.

The quality and evaluation framework is based upon the understand-
ing that the CHO should be a learning organization (Senge, 1990;
Senge, Roberts, Ross, Smith, & Kleiner, 1994) that is constantly
learning in order to improve the nature of care provided to the ros-
ter population. This organizational concept is linked with the many
tools and processes associated with a quality improvement philoso-
phy. These concepts provide the basis for developing the two main
processes involved in an evaluation: observation and measurement,
and comparisons with criteria and expectations of what are consid-
ered as indications of good performance. The success of an ongoing
evaluative process, however, is contingent on a number of factors,
such as technical expertise, the organizational commitment to evalu-
ation, and the social and political context of the evaluation.

The quality and evaluation framework is outlined in Figure 1. At-
tached to the box showing the CHO continuum of services are the
components of the framework. The starting point for providing qual-
ity begins with an accurate needs assessment of the roster popula-
tion. This requires that the delivery of care throughout the
continuum of services occur within a quality-oriented environment.
The use of indicators and quality improvement initiatives helps the
CHO to determine to what extent quality is being provided in the
different aspects of care. Economic evaluations enable the CHO to
more effectively assess how quality can be maintained or improved
given a finite amount of financial resources. As quality is often meas-
ured in terms of the customer (i.e., the roster member), it is impor-
tant to examine how these members perceive their own health status
(i.e., self-reported health status measurement). Associated with this
is the need to identify how satisfied members and providers are with
the CHO. By examining each of these components, the CHO can
develop a comprehensive understanding of the many dimensions of
quality, and acquire the basis for improving the level of care it
provides.

CONCLUSION

QHP has produced a set of 10 volumes of material (each “volume” is
20—-40 pages long) that are based on the core components outlined
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in Figure 1. The series of documents provides the CHOs with a com-
prehensive reference source on quality and evaluation. There are,
however, some practical issues facing the quality and evaluation
project. As challenging and rewarding as the development of the
framework may be, its practical implementation will be of primary
concern to the CHOs. It must, therefore, be written in user-friendly
language, be educational, and be of use to all staff in a CHO, as all
staff contribute to providing care to the roster members.

Ultimately, the success or failure of the framework will be a func-
tion of the commitment to quality and evaluation in each CHO. Com-
mitment will be required with regard to the availability of human
resources, financial resources, equipment and infrastructure, data,
education and training, communication and information, and

FAgure 1
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oganizational integration. If used to its fullest potential, the frame-
work has the capacity to truly reflect the purpose and intent of the
CHO—that is, to provide an integrated approach to delivering qual-
ity health care to the roster population.

The framework must also accommodate the knowledge that as each
CHO becomes operational there will likely be an enormous learning
curve for CHO staff, just regarding what it means, and how it works,
to actually “be a CHO.” The framework must be flexible enough to
accommodate the diversity of practical concerns each different CHO
will face yet be specific enough to focus on the key elements essen-
tial to providing quality care in an integrated health organization.

The Queen’s Health Policy Unit has developed the “initial” compre-
hensive evaluation framework for CHOs. It is hoped, and indeed
anticipated, that this will be developed over time as the CHOs be-
come operational, and their own skills, requirements, and commit-
ment to quality and evaluation become more comprehensive.

ACKNOWLEDGEMENT

The authors acknowledge the support of the Comprehensive Health
Organization Program within the Ontario Ministry of Health.

REFERENCES

Henry Ford Health System. (1991). Mission, value and commitment to qual-
ity. Detroit: MI: Author.

Senge, P.M. (1990). The fifth discipline: The art and practice of the learn-
ing organization. New York: Doubleday.

Senge, P., Roberts, C., Ross, R., Smith, B., & Kleiner, A. (1994). The fifth
discipline fieldbook. New York: Doubleday.

Wyandotte Hospital and Medical Center. (1991). Mission, vision and com-
mitment to quality. Wyandotte, MI: Author.



The Canadian Journal of Program Evaluation Vol. 10 No. 2 Pages 113-122 118 I
ISSN 0834-1516 Copyright © 1995 Canadian Evaluation Society

SENSITIVITY ANALYSIS IN OUTCOME
EVALUATIONS: A RESEARCH AND
PRACTICE NOTE

Ken Watson
Rideau Strategy Research Associates
Ottawa, Ontario

Abstract: Every evaluation study uses data that are uncertain to some
degree. Therefore, the analyst and the decision-maker need to
know how much the outcome of the evaluation varies given the
plausible variation in uncertain data inputs. That is, how sen-
sitive is the outcome of the analysis to a particular input vari-
able? This note discusses what characteristics make for
sensitivity, what techniques to use to clarify sensitivity (espe-
cially graphic techniques), and how to interpret the result.

Résumé: Chaque étude utilise de 'information qui est incertain a un cer-
tain degré. Alors, analyste et celui qui prend les décisions ont
besoin de connaitre combien le résultat de I’évaluation est in-
constant. Cela veut dire, dans quelle mesure est le résultat de
Panalyse sensible a une entrée variante particuliére. Cette note
discute quelles caractéristiques comporte la sensibilité, quelles
techniques a utiliser pour identifier la sensibilité (particuliére-
ment les techniques graphiques), et comment interpréter le ré-
sultat.

I Some evaluation studies, although not all, measure the
outcomes of a program by a quantitative calculation (a “model”). An
example is the “cost-benefit” model, in which discounted net costs
are balanced against discounted net benefits to obtain the “net
present value,” or NPV. In such models, the outcome is typically
influenced by several uncertain factors. This is true in fields as di-
verse as health, education, employment, or economic development
(Baird, 1989). When the evaluator is dealing with such a model, an
analysis of how “sensitive” the outcome is to changes in those un-
certain factors is a useful first step toward two things: identifying
where it is worth spending money to obtain more precise data, or
where practical action can be taken to limit uncertainty (for exam-
ple, by redesigning program components or simply keeping a watch-
ful eye when managing the program); and communicating to
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decision-makers the extent of the uncertainty and risk in the pro-
gram.

This note sets out some of the techniques (mainly graphic) that are
part of the sensitivity analysis “tool kit.” The example considered is
sensitivity analysis in a cost-benefit decision by a hospital whether
to buy a heart-lung machine.

Sensitivity analysis is a limited tool. It treats variables one at a
time, holding all else constant. The simultaneous actions and inter-
actions among variables in the real world are not dealt with. A vari-
able that appears to be key when considered in isolation might or
might not be key when considered along with other variables that
strengthen or weaken its effect on the outcome of the program. Only
a risk analysis (Hertz & Thomas, 1984) can accurately identify the
true influence of the variable. Nevertheless, sensitivity analysis is
helpful in exploring the “deterministic” model, which tends to be
the second phase of a general analysis:

1. Build a deterministic model using single “best” values (base
values) for the input variables.

2. Explore the outcome’s sensitivity to each input variable, and
take action.

3. Make a full risk analysis using probabilities for many vari-
ables simultaneously.

Sensitivity analysis is important for the analyst starting to under-
stand the model. As this understanding develops, the analyst can
take action when appropriate. In some cases the only action that
can be taken is to obtain better data. For example, the outcome of a
decision whether to purchase a heart-lung machine is sensitive to
“probability of an influenza epidemic,” which is not controllable by
the analysts. In other cases, practical action might be taken to fix or
constrain the value of the variable. For example, if the outcome is
particularly sensitive to an operator’s wage rate, then this rate might
be negotiated beforehand. Fixing the wage rate would dramatically
lower the sensitivity of the outcome to this variable. The more the
sensitivities can be minimized, the more precise will be the esti-
mate of the outcome.

Sensitivity

In its simplest form, which we might call “gross sensitivity,” sensi-
tivity analysis involves calculating, one at a time, how much the
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net present value changes if influencing variables change by a stand-
ard percentage, say 10%. Consider the purchase of a heart-lung
machine whose net present value is affected by four variables: in-
surance costs, operating costs, the price of the machine, and the us-
age rate (Table 1). A quick glance indicates that the decision
whether to purchase the machine is quite sensitive to three of the
four variables.

What Determines Sensitivity?

A superficial interpretation of Table 1 could be misleading. One
should keep in mind that the “effective sensitivity” of the outcome
to a particular input variable is determined by four factors:

1. How responsive is the net present value to changes in the
variable?

2. How large is the variable’s range of plausible values?

3. How volatile is the value of the variable?

4. Can the range or the volatility of the variable be controlled?

The first of these factors, the responsiveness of the NPV to the in-
put variable, has two components. The first component is the direct
influence of the variable on the NPV. The second is the indirect in-
fluence of the variable, through its relationships with other vari-
ables that are themselves related to the net present value. Positive
correlations with other influential variables will magnify the ulti-
mate influence of both, and negative correlations will decrease their
influence. These influences can be fully identified only when one
has set up a simulation model that is capable of dealing with the
simultaneous interactions of many variables.

Table 1
Gross Sengitivity of NPV to Four input Variables

CGhange in NPV in Response to

Variable 10% Change in Variable
Insurance costs 15%
Operating costs 21%
Machine price 7%

Usage rate 19%
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Sensitivity and Decision-making

We are most interested in the sensitivities that might change a posi-
tive decision on the project to a negative decision, and vice versa.
Four calculations help us to estimate the likelihood of such a switch:

1. What is the range of influence? That is, how much does the
NPV change when the variable changes from its lowest to
its highest plausible value?

2. Does this range of influence contain a zero NPV? If it does,
then the variable has a switching value, that is, a value at
which our appraisal of the project switches from positive to
negative.

3. What is the switching ratio for the variable? That is, by what
percentage does the variable have to change to hit a switch-
ing value?

4. What is the switching probability? That is, how likely is the
variable to reach the switching value?

If we add this information to the gross sensitivity calculation shown
in Table 1, we begin to have a reasonably complete picture of the
likely sensitivity to a variable, although, of course, within the limits
imposed by considering one variable at a time (see Table 2).

Scanning all of the data in Table 2, one can see that the NPV is
sensitive to neither insurance costs nor machine price. In particu-
lar, neither variable can move the NPV enough to hit a switching
value. In contrast, NPV is sensitive to both operating costs and us-
age rate. Of these two, usage rate is obviously more volatile: although

Table 2
Several Indicators of Single-Variable Sensitivity
Variables
Insurance Operating Machine Usage

costs costs price rate
Gross sensitivity 15% 21% 7% 19%
Range of influence 10% 17% 5% 35%
Switching value no yes no yes
Switchiny ratio - 9% - 63%

Switching probability - 40% - 42%
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it has to change by a much larger percentage to hit a switching value,
it is about equally likely to do so (40% compared with 42%). In other
words, although usage rate has to change more than operating costs
to cause a crucial change in the net present value, its volatility makes
it equally likely to do so. On this evidence, we would tentatively
conclude that the two key variables are equally influential.

Two-Input-Variable Sensitivity Analysis

So far we have analyzed sensitivity one variable at a time. We can
extend this to two variables as the next step toward true risk analy-
sis. Scenarios defined by two interacting variables, although still
not complete and realistic indicators of sensitivity, are at least an
improvement on single-variable analysis. The joint influences of two
input variables can be described in a matrix like the one in Table 3
below.

From Table 3 one can see, for each cost of capital, what usage rate
has to be attained if the machine is to be economical. In fact, one
can see that a line that gives all of the combinations of discount rate
and usage rate resulting in an NPV of zero could be drawn across
the table, dividing it into two “strategy regions” (defined by combi-
nations of discount rates and usage rates). In one of these strategy
regions all values of the NPV are positive, and in the other region
all are negative.

Table 3
Crucial Combinations of Two Input Variables

Net Present Values at Usage Rates from 400 to 500

Discount Rate 500 47% 450 425 400
0.10 $16,814 $12,987 $9,161 $5,335 $1,509
0.11 $14,923 $11,200 $7,476 $3,753 $29
0.12 $13,082 $9,459 $5,835 $2,212 (81,411)
0.13 $11,288 $7,763 $4,238 $713 ($2,812)
0.14 $9,541 $6,112 $2,683 (8746) (84,175)
0.15 $7,840 $4,505 $1,170 ($2,169) ($5,500)
0.16 $6,185 $2,941 (8302) ($3,545) (§6,788)
0.17 $4,573 $1,420 (81,734) ($4,887) (§8,040)
0.18 $3,004 ($61) (83,127) (86,192) (89,257)
0.19 $1,478 (81,501) (84,481) ($7,460)  ($10,440)

0.20 ($6) ($2,902) ($5,798) ($8,693)  ($11,589)
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If most of the sensitivity in the model results from only two key
variables, then this sort of analysis is very instructive. Even if there
are more than two key variables, pair-wise analysis takes us at least
one step closer to understanding the workings of the model in a re-
alistic setting.

Graphic Analysis of Sensitivity

So far we have talked of interpreting tables to ascertain sensitivity.
In practice, one is more likely to use graphs, so that the interaction
between the input variable and the outcome is visible over a reason-
able range of values for the input variable. One should keep in mind
that sensitivity analysis is exploratory, not definitive, and there-
fore that making visible the patterns in the data is the first priority.

Sensitivity Curves

One simple and useful type of graph shows changes in net present
values against changes in the input variable. It is easy to read switch-
ing values from such graphs, which provide a quick visual picture of
how sensitive the outcome is to changes in each variable. If the
change in the variable is presented on the graph as a percentage
change (and thereby “standardized”), then it is possible to put the
curves for two or more variables (calculated one at a time, of course)
on the same graph. This is useful because the relative sensitivity of
each input variable is indicated by the slopes of the curves. The more
the NPV changes for a given change in each variable, the more sen-
sitive it is to that variable, volatility being equal.

If one places NPV on the X-axis and the percentage change in the
input variable on the Y-axis, then flat curves indicate a strong sen-
sitivity. As one can see from the “sensitivity to benefit variables”
shown in Figure 1, the NPV of the example project is more sensitive
to variable B than it is to variable A. A small change in variable B
leads to a relatively large change in the NPV. We can also see that
the switching value of variable B is about 20% below its baseline
(most likely) value, whereas the switching value of variable A is
about 50% below its baseline value. Therefore we would give more
attention to variable B than to variable A, again assuming both vari-
ables are equally volatile.
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Agure 1
Sensitivity of the NPV to Benefit and Cost Variables
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Spider Plots

Sensitivity plots can be consolidated to show many input variables
on one chart. This type of consolidated chart is called a spider plot.
The center of the spider plot is the NPV when all of the variables
are at their baseline values. The lines of the spider chart show how
the NPV changes as the values of each variable change, all others
being held equal.

It is important to note that the lengths of the spider lines vary be-
cause each variable has its own plausible range within which it can
change. The values of one variable might vary by only 10% up or
down from its baseline value, whereas another variable might be
highly uncertain, varying between plus 170% and minus 60% of its
baseline value.

In Figure 2, the box that has been superimposed on the spider plot
is an aid to interpretation. The top and bottom of the box indicate
the level of a +5% and —5% change in the input variable. Wherever
a tentacle of the spider plot crosses either the top or the bottom of
the box, it shows what the net present value is, assuming a 5% change
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Agure 2
Spider Plot— Sensitivity to Multiple Variables
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in the particular input variable. The left side of the box is at the
zero NPV level, and therefore the tentacles cross this side at the
switching value of the variable. The right side of the box is set at a
net present value of 60 for symmetry (the baseline case is 30). These
dimensions of the interpretation box are reasonable for this par-
ticular analysis, but will vary in other analyses—the box is a useful
aid to reading the spider plot, nothing more. The spider plot de-
scribes how much each variable would have to change, other things
held constant, to produce an NPV of zero (the switching ratio).

Tornado Charts

Tornado charts give us another quick, although partial, picture of
relative sensitivity. Each bar in the tornado chart shows the range
of the NPV if the variable in question is allowed to change from its
highest to its lowest value. One can see from a quick glance at the
shape of Figure 3, which has variables arranged in descending or-
der from top to bottom, why it is called a tornado chart. Of course
one should remember that not only the potential range of the vari-
able, but also the probability that the value of the variable will move
within that range (its volatility), is important to sensitivity.
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FAgure 3
A Tornado Diagram
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Action on Sensitivities

Once the key sensitivities have been identified among the risk vari-
ables, one by one, everything else held constant, one can start to
think about managing risk.

¢ Are there input variables in the model that are correlated
and therefore either dampen or enhance the influence each
might have in isolation?

¢ (Can diversification help? Are there other programs where
the same variable works in the opposite direction?

e (Can the value of the key variable be identified with more
certainty by gathering more information, and if so, is it
worth the cost to gather?

Once these questions are answered, the evaluator can formulate an
action plan to minimize uncertainty and thereby to limit risk.
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APPLICATION OF PROGRAM LOGIC MODEL
TO AGRICULTURAL TECHNOLOGY
TRANSFER PROGRAMS

Gordon Framst
Ontario Ministry of Agriculture, Food and Rural Affairs
Guelph, Ontario

Abstract: Program logic models have provided a method of schematically
presenting program objectives and the underlying cause-effect
relationships between activities and outcomes. This article
presents a model that explicitly recognizes the ultimate societal-
level benefits, and also accommodates identification of outputs,
performance indicators, and targets for all levels of objectives.
The model is illustrated with a hypothetical agricultural tech-
nology transfer program, and some anecdotal observations are
presented from the author’s work with public-sector program
managers and staff.

Résumé: La modélisation logique de programmes est une méthode ser-
vant a illustrer de facon schématique les objectifs et les rela-
tions de causes a effets que comportent les activités et leurs
résultats. La présente étude offre un modéle qui reconnait ex-
plicitement les avantages ultimes pour la société en méme temps
qu’elle permet d’identifier les rendements, les indicateurs de la
performance et les cibles a tous les niveaux d’objectifs. On a
illustré le modeéle grace a un programme hypothétique de trans-
fert de technologie agricole ainsi qu’a des observations anecdo-
tiques recueillies par 'auteur au cours de son travail aupres de
gestionnaires et d’employés du secteur public.

I Program logic models, in various evolutionary manifes-
tations from the early 1960s to the present, have afforded a method
of schematically presenting program objectives and the underlying
cause-effect relationships between program activities and objectives.
Rush and Ogborne (1991) trace this evolution and introduce a model
that has implementation and outcome objectives separated by pro-
gram outputs (Figure 1).

The traditional adoption and diffusion model, underlying most agri-
cultural technology transfer programs, identifies five stages in the
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process individuals go through in adopting new technology: aware-
ness, information-gathering, evaluation, trial and adoption
(Blackburn, 1989). Conceptually, these are easily divided into short-
and long-term outcomes, with awareness and knowledge change
achievable in the short term and behavior/practice change being

Agure 1
Basic Structure of Rush and Ogborne’s Program Logic Model
MAIN COMPOMENTS | e e |
ACTIVMESRESOLUACES |
=

IMPLEMENTATION
OBRJECTVES
@, i paics, 0o gRvel

OUTPUTE [ l |
. oD inchoarsen of 1

e b
o Pl ey |

OUTCOME OBJECTNVES
0. E el

PLANNED SHORT. TERM

CUTCOME ORIECTVES

g, B e, O A B

M“\. __,."".
, A
R l
PLAMINED LOMG-TERW | | ‘
|

L S



LA REVUE CANADIENNE D'EVALUATION DE PROGRAMME 125 I
|

longer term. An underlying assumption in these models is that
achieving the desired changes will lead to benefits for society (e.g.,
economic, social, or environmental). The auditor general of Canada
(1993) makes it clear that explicit recognition of these societal-level
results is an important element for public-sector programs.

In very general terms, a program can thus be described as a set of
resources used to carry out activities that bring about desired
changes. These changes in turn yield social, economic, and environ-
mental improvements for society (Figure 2).

In the author’s experience, program evaluators and program deliv-
ery staff/managers readily understand this view of a program. It
starts with the things of their daily lives, resources and activities.
This is the orientation presented by Rush and Ogborne (1991). Policy
analysts, program planners, and senior managers, however, tend to
have a completely opposite orientation, starting with perceived
societal needs and progressing through the changes, activities, and
resources required to meet those needs. As the latter group of indi-
viduals is the ultimate audience for most evaluations, this is the
orientation presented throughout the remainder of this paper.

Figure 3 expands the general anatomy to capture how a program
works (objectives and outputs) and the associated management tools
for monitoring, modifying, and evaluating (indicators and targets).
As indicated above, it is oriented with the desired societal improve-
ments at the top and the cause-effect chain of events leading to those
improvements, starting with activities, at the bottom. For each level
of objectives, expected outputs and indicators of those outputs can
be identified. End-of-program target levels or degrees of change
should be specified for those indicators that can reasonably be meas-
ured. For ongoing programs the targets should be set chronologi-
cally to support major program reviews, which might be at three- to
five-year intervals.

Fgure 2
Gross Anatomy of a Program

RESOUACES P ACTIVITIES = CHANGE = BCCIETAL IMPROVEMENTS
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Figure 3
Gross Anatomy and Physiology of a Program
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Arriving at a common understanding of terminology has been a nec-
essary first step in working with program staff to construct a logic
model. Objectives, outputs, indicators, and targets at the activity
level have tended to be viewed by program staff as operational ele-
ments. At the short- and long-term-change levels they have been
recognized as impacts of carrying out the activities. At the societal
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improvement level two terms have evolved: program goal has been
associated with objectives, and outputs, indicators, and targets were
viewed as effects of the program impacts. Figure 4 presents a list of
these terms with their equivalents from the generic model illustrated
in Figure 3.

APPLICATION

Real-life programs tend to have several components, each address-
ing a different area of change with unique activities and resources,
and thus having unique objectives, outputs, indicators, and targets.
The minimum unifying element for components of a program is the
program goal, and the minimum differentiation is short-term objec-
tives. Components will sometimes share long-term objectives.

Having multiple components to accommodate expands Figure 3 into
a three-dimensional matrix, with levels (operational, impact, goal/
effects) on the vertical axis, layers (objectives, outputs, indicators,
targets) on the third-dimension axis extending to the back, and pro-
gram components on the horizontal axis. For presentation purposes,
this can be divided into a series of related two-dimensional matri-
ces, along either the levels or the components axis. Dividing along
the levels axis presents a complete view of program components at
each level, and dividing along the components axis presents a view
of all layers for each program component. Figures 5-7 illustrate the
application of this model with a fictional, sustainable agriculture
program, using the layer division approach.

Agure 4
Equivalent Terms for Levels in Cause-Effect Chain
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Figure 5 presents the program goal, impact objectives, and opera-
tional objectives for the two program activities, research and exten-
sion. Research creates new technology and knowledge. Extension
transfers the knowledge to farmers, who then adopt the new tech-
nology, thereby creating a more sustainable agricultural production
system.

Agure &
Sustainable Agriculture Program Goal and Objectives
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Figure 6 presents the operational outputs, short- and long-term im-
pacts, and program effects for each of the program activities. In ge-
neric terms, these are all outputs related to the corresponding cell
in Figure 5.

Figure 7 presents both the results indicators and targets for the two
program activities, again corresponding cell by cell to the previous
matrix. This figure is often viewed by program staff as the most

Figure 6

Sustainable Agriculture Program Outputs, Impacts and Effects
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important, because it sets up the criteria by which success will be
measured. The relative importance of results indicators at different
levels will generally change over time. Operational results will be
most significant and program effect indicators the least significant
at the beginning of a program, but this ranking will be reversed by
the end. This should be reflected by the amount of progress toward

Figure 7

Sustainable Agriculture Program Results indicators and Targets (*)
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program targets expected in each planning period, and documented
in successive operational plans.

OBSERVATIONS

The following observations are based on the author’s work in pro-
gram planning and evaluation and in constructing logic models with
program staff and management of four Ontario government minis-
tries and one federal government department.

1.

2.

Program logic models are constructed, for the first time, to
facilitate program evaluation.

It always takes more time than anticipated to construct and
verify a program logic model.

Constructing the logic model often creates, for the first time,
a common understanding of the program objectives and ex-
pected benefits among program staff and managers. All staff
involved agree that the model would have been much more
valuable if done at the beginning of the program.
Operational objectives and outputs are critical to program
staff, as these are the elements they can directly influence.
Distinguishing between program impacts and effects can be
a challenge. Do not overemphasize the importance of the
words. Use whatever works to communicate the distinction
between knowledge/behavior change and ultimate societal
benefits.

The appropriate level of detail (aggregation of activities into
components) depends on the intended use of the model. Clear
identification of intended use at the beginning can help avoid
the general tendency toward excessive detail and reduce the
time required to construct the model.

Orientation of the model (program goal at the top or the
bottom) should be consistent with that of the intended au-
dience.

Programs tend to be dynamic, changing in response to new
knowledge and circumstances. Particularly with ongoing
programs, a logic model could describe what the program
was originally intended to be, what it is, or what it might
be in its next iteration. Any one or more of these could be
legitimate and useful outputs of an evaluation, as long as
the distinction is clear.

The implied time dimension going from operational through
short- and long-term impact to effects can be misleading in
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two respects. First, it can mislead because operational ac-
tivities are carried out, and may change, throughout the
life of a program. Resist the temptation to depict this by
mixing operational elements with short- and long-term im-
pacts. The second area of confusion is the fact that some
people will be at the adoption stage when others are still at
the awareness stage. Again, avoid mixing short- and long-
term impact concepts. Recognize that there is a time dimen-
sion within each program level, and that activities/
achievements can be happening at all levels at the same
time.

10. Constructing a program logic model instills in program staff
and managers a structured framework for thinking about
programs that they find carries over into other programs
and areas of their work. In time this could prove to be a
significant factor in improving the efficiency and effective-
ness of public-sector programs.
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