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Program evaluations have assumed a much greater importance
as pressure on public expenditure increases. This article eschews
evaluation designs that are politically vacuous by drawing at-
tention to the importance of contextual variables in a case study
of a community relations program based in Northern Ireland.
The research illustrates the dilemma now faced by evaluators
in the United Kingdom. The demands of short-term, context-
stripped, value-for-money evaluations are often in conflict with
context-bound qualitative enquiries that can uncover the unique
mix of social, political, and cultural influences on program de-
livery. The dominance of macro-political variables are illustrated
as one example of a unique mix within this program.

Les évaluations de programmes ont pris une plus grande im-
portance à cause de l’augmentation de la pression exercée sur
la dépense publique. Cet article rejette les conceptions d’éva-
luation qui sont dénuées de tout sens politique en attirant l’at-
tention sur l’importance des variables contextuelles dans une
étude de cas d’un programme de relations communautaires basé
en Irlande du Nord. La recherche illustre le dilemme auquel les
évaluateurs du Royaume Uni doivent maintenant faire face. Les
demandes pour des évaluations à court-terme, dépouillées de
tout contexte, et ayant un bon rapport qualité-prix entrent sou-
vent en conflit avec des demandes qualitatives pleines de con-
texte qui dévoilent un mélange unique d’influences culturelles,
politiques et sociales dans un programme. La prépondérance
de variables macro-politiques est illustrée en tant qu’exemple
du mélange unique contenu dans ce programme.

INTRODUCTION

The inexorable increase in the size of public expendi-
ture budgets and the insatiable demand for more and better gov-
ernment-financed programs have contributed to a heightened
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political significance in the evaluation of those programs. Although,
at a general level, there has been a growing recognition that pro-
gram evaluation is not a politically vacuous activity (Fisher, 1980;
Guba & Lincoln, 1989; Palumbo, 1987), the specific and changing
circumstances within which programs are implemented serve to re-
mind evaluators of the increasing influence of politics as a contex-
tual variable. Weiss (1975), for example, first drew attention to the
fact that evaluation is a rational enterprise taking place in a politi-
cal context that impinges upon the process in three ways. First, the
policies and programs that form the basis of evaluation studies are
products of political decisions. Second, because evaluation is an aid
to decision making, its findings constitute part of a debate within
the political arena. And third, evaluations, by their nature, endorse
or reject a particular political stance. Evaluations make statements
that challenge the legitimacy of programs and strategies that, in
themselves, are implicitly political.

Considerations of evaluation design, implementation, and dissemi-
nation of results formulated in an abstract sense, therefore, while
methodologically important, may distort the balance in favour of
technical application but away from political reality. This serves only
to discredit evaluation as a process destined to make little contribu-
tion to a review of public policies. In describing how evaluation re-
search in the United States during the 1970s went largely unused,
Booth (1988) quotes Laurence Lynn (the Secretary for Planning and
Evaluation in the Department of Health, Education and Welfare
1971–73), who describes evaluators as indulging in the “worst form
of arrogance” by assuming their evaluations should be acted upon
and “lacking a sophisticated sense of what the political process was
all about” (p. 151). Political context mattered then, but has become
much more important, not least because of ideological divergence
on the extent of government involvement in social programs and its
consequences for public expenditure. As Palumbo suggests, “the po-
litical dilemma facing evaluators is to steer a course between recog-
nising the political reality of evaluation and retaining the symbolism
of neutrality . . . politics and evaluation are intricately intertwined”
(Palumbo, 1987, pp. 20, 43).

As an illustration of achieving a balance between the realities of
political context and undertaking an objective evaluation, this pa-
per describes a case study of a major public program in Northern
Ireland with particular reference to those political variables that
were influential during the course of its evaluation. The paper be-
gins by locating the study within a framework of evaluation devel-
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opments in the United Kingdom generally and provides a short over-
view of the program, evaluation design, and findings. The research
then highlights the overwhelming importance of politics as a con-
textual variable that pervaded the program from conception to evalu-
ation. In so doing, the paper outlines the dilemma now facing
evaluators in the United Kingdom. A trade-off exists between short-
term, context-stripped, value-for-money evaluations and long-term,
context-bound programs whose unique social, political, and cultural
locations defy generalization. The program evaluation described is
illustrative of the marked influence of political variables on a com-
munity relations program.

PROGRAM EVALUATION IN THE UNITED KINGDOM

Program evaluation in the United Kingdom is rooted in the Ameri-
can historical experiences of expanding social programs and an in-
creasing public sector budget, followed by fiscal retrenchment and
concomitant pressures for “value-for-money” assessments of new and
ongoing funded public programs (Doig & Littlewood, 1992; H.M.
Treasury, 1988). Pollitt describes the emergence of program evalua-
tion in the United Kingdom as a four-phase process (Pollitt, 1993).
The first phase, from the mid-1960s until 1973, was much influ-
enced by the American PPBS (Planning, Programming, Budgeting
System) approach. This formed the backdrop to the establishment
of the Central Policy Review Staff (CPRS) in Whitehall, charged with
the task of evaluating major public policies, and the introduction of
Program Analysis and Review (PAR). The second phase (mid-1970s)
was characterized by the abandonment of the more rational and stra-
tegic elements associated with PPBS, CPRS, and PAR in an effort
to deal with huge economic problems and cutbacks in public expendi-
ture. The election of the Thatcher Conservative government in 1979
heralded a new era of public management (the third phase), central
to which was the pursuit of economy, efficiency, and effectiveness,
which led to the final phase (1987 onwards) of deconstructing large
elements of the public sector. Privatization, contracting out, decen-
tralization, the creation of more flexible “hived-off” government agen-
cies, and delegated budgeting are typical of this current approach
within which “new evaluatory arrangements are supposedly designed
to check that service providing organisations are delivering flexible,
cost effective services to their citizen-users” (Pollitt, 1993, p. 357).

Despite the links with American evaluation practice, however, Gray
and Jenkins (1983) claimed that politicians’ and officials’ interest
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in analysis and evaluation fluctuated widely. They described how
progress toward policy analysis and evaluation between different
central government departments and over different periods was
uneven, and developments in output measurement painfully slow.
They noted:

Critics claim, there can be no compensation between the
patchy and often tentative investment in analysis in
Britain, and the massive and steadily expanding re-
sources devoted to it in, for example, the United States
at both federal and state levels, and in the legislature
as well as the executive. (Gray & Jenkins, 1983, pp.
15–16)

Other writers on the evolution of evaluation in the United Kingdom
trace its origins to the late 1950s, which witnessed a growing em-
phasis on cost-benefit analysis as a managerial aid to decision mak-
ing (Palfrey, Phillips, Thomas, & Edwards, 1992). Following on from
this trend, the design and use of performance indicators, most nota-
bly in the areas of criminal justice, health and education services,
prompted a rash of measurement fervour across government depart-
ments and, at the same time, highlighted the deficiencies in such
measures to address program outcomes.

Latterly, however, evaluations in the United Kingdom have been
influenced by a swing away from the classic research-based quanti-
tative approach, underpinned by experimental methods and design,
in favour of pluralistic evaluation (Guba & Lincoln, 1989; Smith &
Cantley, 1985) and the stakeholder or multiple-constituency ap-
proach (Tsui, 1990; Vartiainen & Salminen, 1993). Unlike traditional
evaluation, this approach acknowledges that consensus is absent
and involves incorporating the perspectives of a number of
stakeholders directly into the evaluation process. In particular, the
incorporation of a program-user perspective has gained much cred-
ibility (Barnes, 1993; Knox & McAlister, 1995; Pollitt, 1988; Wistow
& Barnes, 1993) within a framework of managerialism that empha-
sizes the pursuit of quality, a public service orientation, and con-
sumerism (Clarke & Stewart, 1987; Jackson & Palmer, 1992; Rhodes,
1987). All three concepts reflect a growing importance ascribed to
the user of public services. Herein there is a political and profes-
sional commitment to redefine recipients of public services as cus-
tomers or consumers. Such nomenclature carries with it the
implication that the producer-oriented nature of public service pro-
vision must be modified; whatever definition of the amorphous con-
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cept “quality” is adopted, it must make some reference to validation
by the end user. Hence, effectiveness measurement in program evalu-
ations, much influenced by a private-sector “customer knows best”
philosophy and stimulated by a right-wing government, has shifted
in emphasis and consumers assigned the role of key stakeholder. It
is within this context that we now describe a case study evaluation
of a public program in Northern Ireland.

PROGRAM EVALUATION:
COMMUNITY RELATIONS IN NORTHERN IRELAND

Background

Northern Ireland has, since 1969, been the scene of much grotesque
sectarian violence resulting in the death of almost 3,200 people.
Recent and much-welcomed political developments include cease-
fires announced by both the Irish Republican Army (IRA) in August
1994 followed soon after by a reciprocal gesture from the Loyalist
Military Command. Aside from these much publicized political de-
velopments, a comprehensive program of equality (of opportunity)
and equity (of treatment) initiatives has been devised by the United
Kingdom government to tackle the root causes of underlying divi-
sions and tensions between the two communities. Such an approach
recognizes that equality and equity issues must be addressed in
parallel with efforts at the macro level to achieve progress on the
political, security, and economic fronts. This policy is operationalized
via a number of initiatives that include targeting areas or sections
of the community suffering the highest levels of disadvantage and
deprivation with priority public funding, referred to as the Target-
ing Social Need Initiative. Underpinning this approach is the asser-
tion that community differentials, or greater levels of disadvantage
among Catholics (unemployment, education, skills), contribute to
divisions in the population. These differential experiences sustain
feelings of disadvantage, discrimination, and alienation, which in
turn influence Catholic attitudes to political and security issues. The
high level of Catholic unemployment and job discrimination, a source
of much inequality, has also been addressed through legislative
changes requiring firms to monitor the composition of their workforce
and take affirmative action where necessary (Fair Employment
[Northern Ireland] Act 1989). A cross-community contact scheme,
administered by the Department of Education for Northern Ireland,
was introduced to establish and develop contact between Catholic
and Protestant schools, youth, and community groups. This
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paralleled education reforms in schools where two cross-curricular
themes, education for mutual understanding (EMU) and cultural
heritage, became intrinsic to teaching a range of school subjects
under a recently introduced common curriculum. A cultural tradi-
tions program was also established to support arts, museums, and
Irish language groups in a way that encouraged respect for the rich-
ness and diversity of shared cultural heritage.

Alongside these initiatives, the government established, in 1987, the
Central Community Relations Unit (CCRU), reporting directly to
the Head of the Northern Ireland Civil Service on all aspects of re-
lations between the two traditions. The CCRU was charged with
“formulating, reviewing and challenging policy throughout the gov-
ernment system with the aim of improving community relations”
(Central Community Relations Unit, 1992, p. 2). It was also respon-
sible for developing new ideas to improve relations and supporting
ongoing efforts aimed at prejudice reduction. A new independent
voluntary body, the Northern Ireland Community Relations Coun-
cil (CRC), was set up in 1990 to promote better community relations
and the recognition of cultural diversity in Northern Ireland. Fi-
nally, and the focus of this study, the 26 local authorities in North-
ern Ireland were invited by CCRU to become involved in community
relations programs in their areas. In short, improving community
relations became a significant feature in the government’s drive to-
ward the attainment of equality of opportunity and equity of treat-
ment.

In 1989 CCRU invited councils to participate in a community rela-
tions program whose objectives were to develop cross-community
contact and co-operation, to promote greater mutual understand-
ing, and to increase respect for different cultural traditions. CCRU
offered 75% grant-aid for the employment of community relations
staff by councils, provided financial support for appropriate cross-
community activities, and assisted with the development of local
heritage and cultural activities. A budget of £1.5 million was allo-
cated to the program in 1990/91 with incremental increases there-
after as more authorities joined the initiative.

The specific conditions laid down for participation were:

• councils had to agree on a cross-party basis to participation
in the scheme;

• councils had to draw up a community relations policy state-
ment;
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• the policy statement and individual projects undertaken had
to be agreed to on a cross-party basis;

• community relations officers had to be appointed to admin-
ister the scheme and their posts advertised under this title;

• projects had to include cross-community contact, mutual
understanding, or cultural diversity.

The first council (Dungannon) joined the scheme in February 1990,
and by the end of that year, 12 councils had entered the program.
The remainder joined during the next two years, with all 26 now
actively participating.

The Program

As with any new initiative (not least one with such broadly based
objectives), implementation issues, the role of executives, and the
type of program emerged through a process of trial and error, “ad
hockery,” opportunism, and incrementalism. Job descriptions for
community relations officers varied widely. There was little prec-
edent for this type of work at council level and, as a consequence,
the actual definition of the community relations’ role was often
worked out in practice by the officers themselves. Virtually all offic-
ers had to be self-directing, and most worked out a rationale for
community relations projects within the context of their own areas
and councils. This was easier in those councils with an existing com-
munity services function where officers could tap into an established
network of community groups and organizations and where there
was a previous record of council involvement at the community level.

The launch of the initiative required a great deal of initial promo-
tional work by community relations officers to increase public
awareness. This primarily involved supplying information to cap-
ture the interest of existing groups and organizations. As the pro-
gram became established, this role moved more toward supplying
advice, guidance, and encouragement. Community relations offic-
ers in all councils have been actively involved in the actual organi-
zation, provision, and delivery of programs. Most community
relations officers emphasized organizing contact programs before de-
veloping more focused cultural traditions and mutual understand-
ing work. Thereafter, officers sought out opportunities where a
community relations input could be made, usually through the iden-
tification of common interests that could be developed between two
communities: for example, local history, music, the environment,
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and economic development. An emerging role for officers has been
to act as enablers rather than project providers. Groups are expected
to generate more projects themselves and take ownership of them.
This has allowed community relations officers to concentrate on
network building, coordination, funding, training, and disseminat-
ing models of good practice.

Any attempt at classifying the diverse range of projects undertaken
by community relations officers in councils is fraught with difficul-
ties. In general, however, there are five broad types of projects as
follows:

1. High profile community relations. Projects under this cat-
egory are generally one-off events aimed at promoting the
community relations function through public relations. They
tend to attract large numbers but are not part of a long-
term developmental strategy. Examples include tea dances,
intercommunity “It’s a Knockout,” and the cavalcade of song:
a collection of songs written for and performed by school
children.

2. Inter/intra community development. Projects include both
single-identity (Catholic or Protestant, but not both) and
cross-community development work. Single-identity projects
recognize that polarized communities first need to address
their own prejudices and misunderstandings prior to en-
gaging in cross-community work. Inter-community devel-
opment builds upon a network of established groups
interested in pursuing common goals that straddle the sec-
tarian divide (e.g., health, housing, roads, or economic de-
velopment). Good community relations is an important
by-product of this process. An example is cross-community
economic development committees.

3. Cultural traditions. Projects under this heading attempt to
capitalize on the cross-community benefits that accrue to
groups with a shared cultural interest in sport, music, danc-
ing, drama, and so on. The approach focuses on what binds
communities rather than what separates them. Examples
of this type of project are cross-community drama groups,
inter-district music twinning, and heritage trails.

4. Focused community relations. By definition, projects under
this heading are much more directed and aim to tackle,
head-on, controversial community relations issues. The ap-
proach is premised on the idea that people adopt an avoid-
ance strategy and steer clear of politics and religion,
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particularly in mixed (Protestant/Catholic) company. This
approach suggests that such issues, if left unresolved, com-
pound insidious sectarianism and bigotry. Examples of
projects in this category include anti-sectarianism and preju-
dice-reduction workshops.

5. Substitute funding. These are events that were running
prior to the appointment of a community relations officer,
and projects initiated by other council departments but sub-
sequently funded through the community relations program.
The focus and content of these events have changed to in-
clude a community relations agenda. Examples of substi-
tute funding are the Lord Mayor’s show, Christmas lights,
and fireworks displays.

The Evaluation

Given the staggered nature of councils’ involvement in the initia-
tive, an opportunity existed to assess whether there was any sig-
nificant difference in attitudes to community relations between
councils participating in the program and those that were not (at
the time of the research design in April 1993). Applying an ideal
experimental design to the program would have entailed randomly
assigning local councils, as the unit of analysis, to an experimental
and control group. In practice, however, the stringent requirements
of this approach ruled it out. Councils could not be randomly as-
signed, nor did it seem possible, at least initially, to obtain before
and after measures, given that the program was already underway.
An alternative to this approach, a non-equivalent control group,
pretest-posttest design, was adopted for the evaluation, in which
“similar” groups were used to compare before (1989) and after (1993)
measures.

Applying this design in practice presented a number of problems.
First, comparison demands similarities between the two groups of
councils. Matching procedures or statistical controls are commonly
used to twin the experimental group to the control group on a range
of available variables. The problem was, which community relations
variables were important in matching? The second difficulty was
the issue of self-selection in this type of design. A local council that
had opted to join the community relations initiative was likely to
be different from one that had decided not to become involved in
terms of commitment, motivation, values, and so on. Making policy
comparisons between these types of councils was not ideal, but,
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accepting the limitations of the design, it did offer one approach to
the evaluation. Base case measurements, fortuitously, could be ex-
tracted from the annual government-sponsored Social Attitudes
Survey that commenced in 1989 and included questions on the state
of community relations in Northern Ireland.

The evaluation design involved a simple random survey of the popu-
lation (n = 1,500) within nine council areas, six of which were in-
volved in the program (and also the subject of in-depth qualitative
work described elsewhere [Knox & Hughes, 1994]) and the remain-
ing three that had not joined the scheme at the time of the research
design. Both the 1989 and 1993 surveys posed a number of ques-
tions aimed at examining current and prospective attitudes to com-
munity relations among the respondents. These ranged from
questions about prejudice against Catholics or Protestants and the
state of relations between the two communities to views on mixed
marriages, integrated education, and fair employment issues. Ex-
ploratory factor analysis was used to reduce the large number of
variables to a smaller set and assess whether, in fact, a pattern ex-
isted in the factors that could be compared over time and between
councils (participants and non-participants between 1989 and 1993
in an ANOVA 2 x 2 factorial design). The full empirical results are
reported elsewhere (Knox, 1994) but, in brief, suggest that there
are significant differences in attitudes on fair employment, preju-
dice against Catholics, and tolerance of the other tradition between
participating and non-participating councils but the program has
not had an impact on the sense of alienation felt by Protestants.

THE IMPORTANCE OF POLITICAL CONTEXT

This brief overview of the evaluation design, however, is a classic
description of the scientific paradigm derided by Guba and Lincoln
(1989). Therein, the approach attempts to control for confounding
variables and, in so doing, “context strips” the program under evalu-
ation. The consequences of this, according to Guba and Lincoln, are
an overdependence on quantitative measurement, dubious authori-
tative claims based on such measurement, and the resulting evalu-
ation being found irrelevant at the local level. Guba and Lincoln
posit responsive constructivist evaluation (4th generation in their
terms) as an alternative approach. While conventional scientific
methodology strips a program’s context of its contaminating vari-
ables to “uncover truth and explain nature as it really is,” the
constructivist approach involves a “continuing dialectic of iteration,
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analysis, critique, reiteration and reanalysis, leading to the emer-
gence of a joint construction of a case” (Guba & Lincoln, 1989, p. 84).
Herein an understanding of the local social, political and cultural
program context are crucial to the success of the evaluation. Guba
and Lincoln describe it thus:

The 4th generation evaluator does not preclude certain
claims, causes and issues because, say, they are politi-
cal in nature and hence beyond the pale of disciplined
inquiry. Value issues are as admissible as putatively fac-
tual ones. But the social, political and cultural norms,
mores, practices and conventions are as much contextu-
ally shaped as anything else; they cannot be understood
except through intensive involvement with that context.
(Guba & Lincoln, 1989, pp. 200–201)

The unique local context for this program clearly demonstrated the
overwhelming importance of politics as a contextual variable that
pervaded its conception, implementation, and evaluation. At a gen-
eral level the following political factors were considered relevant to
an understanding of the program context:

• The inception of the program came as an acrimonious dis-
pute over the Anglo-Irish Agreement (1985) (see note 1)
between Unionist-controlled local authorities began to pe-
ter out;

• The leader of the mainly Catholic SDLP, John Hume, met
with Gerry Adams, Sinn Fein leader (political wing of the
IRA), for exploratory talks on political progress;

• A previous similar initiative under a newly established Com-
munity Relations Commission (1969–74) had foundered with
bitter recriminations on the merits and demerits of this
policy approach to improving relationships between Catho-
lics and Protestants.

More specifically political factors dominated the program from con-
ception through to evaluation. The community relations program
grew out of political aspirations at both central and local govern-
ment levels to involve grassroots participation in cross-community
projects aimed at encouraging mutual understanding and respect
for cultural diversity. The goals of the program were therefore overtly
political, which, in turn, provoked a mixed reaction from political
parties in terms of endorsing its implementation. The Nationalist
(largely Catholic) Social Democratic and Labour Party (SDLP) and
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Sinn Fein claimed that the program would only be useful if core
constitutional deficiencies in Northern Ireland were also addressed.
The bipartisan Alliance Party supported the initiative as a construc-
tive way to promote understanding and trust between the two com-
munities. Responses from the two (largely Protestant) Unionist
parties, the Ulster Unionists (UUP) and Democratic Unionists
(DUP), ranged from qualified support in the case of the former to
outright opposition from the latter. While the UUP supported
schemes to encourage the affirmation and exploration of local re-
gional identities, it claimed that an undue emphasis on
commonalities could be as misleading as the picture of a culturally
polarized community. The DUP saw the promotion of good commu-
nity relations as no more than a political gimmick by government
ministers, in which public money was squandered on overrated rec-
onciliation schemes. Good community relations for them was the
elimination of terrorism.

The degree of political importance attached to the program is cap-
tured by a debate in Westminster in which an Ulster Unionist MP
posed the question:

I pay tribute to the work that the Minister has done on
community relations, and it is valuable work but does
he agree with me that we must not fall into the trap of
thinking that community relations programs can solve
the problems in Northern Ireland? . . . Does the Minis-
ter agree that the best thing that can be done to improve
community relations is to defeat terrorism? (Trimble,
1991)

The Minister responsible responded by agreeing with the premise
of the first question:

There is no sense in which success in community rela-
tions terms alone will resolve the fundamental and deep-
seated problems that affect the community in Northern
Ireland. There is also no doubt that the winning of the
battle against terrorism will play a significant role in
easing community tensions. . . . there is none the less,
an important role for a community relations program,
and the program is commanding greater and wider sup-
port in the Province with every passing year.
(Mawhinney, 1991)
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The Minister had staked his political reputation on the success of
this program and assigned senior civil servants to ensure its effec-
tive implementation. Their job became one of cajoling local councils
to participate in the voluntary scheme by guaranteeing financial
benefits and minor “sweeteners.” Therein lay a problem.

Local authorities may, at first sight, have seemed to be the natural
location for a function such as community relations with its grass-
roots orientation. This assumption was fraught with problems when
one considered the record of councils in this area. In 1973 local gov-
ernment in Northern Ireland had been subject to a fundamental re-
view in which councils were stripped of key responsibilities because
of their longstanding sectarian abuse of power, particularly in the
areas of local government franchise (gerrymandering) and housing
allocation practices. Since 1973, with their restricted functional role,
local councils still managed to become embroiled in political contro-
versy. Several well-publicized cases of employment discrimination
and their involvement in a protest of non-cooperation against the
Anglo-Irish Agreement (1985) cast councils as a disreputable tier of
government. Why then had the decision been taken to locate com-
munity relations as a function within the remit of local councils,
given their past record in this regard? Because one prerequisite to
joining the program at council level was cross-party agreement,
vesting responsibility in councils seemed to be a way of promoting
consensus at the political level and in turn, by example, in the com-
munity. Moreover, a functional responsibility for community rela-
tions put consensus firmly on the policy agenda of councils, which
was symbolically important in making progress on the wider politi-
cal front.

Given the program’s political conception it was inevitable that po-
litical factors would also feature during its implementation. Indeed,
the extent to which the program received support within individual
local authorities was contingent upon the political complexion of the
council. Because of the program’s potential for confronting emotive
political issues, community relations officers, in highly political coun-
cils, were sometimes delegated “non-threatening duties” such as com-
munity arts or innocuous events—the Mayor’s show or Christmas
festival. The contentious nature of the program in some authorities
left community relations officers feeling particularly vulnerable. Two
officials expressed the views:
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It only takes one politician somewhere along the hierar-
chical line to object and the whole thing collapses. (In-
terview with community relations officer, 1993)

Community relations is like a disaster waiting to hap-
pen in this council. (Interview with community relations
officer, 1993)

These fears were heightened by incidents in which inexperienced
officers, who inadvertently strayed from “acceptable” community
relations, incurred the vitriol of angry elected members at council
meetings. A community relations officer described one such experi-
ence:

Councillors were really angry because I was asking peo-
ple their religion so that I could fill in my monitoring
forms. They were worried that information like that could
be used against people. Now I just make guesstimates.
(Interview with community relations officer, 1993)

As a result of such incidents, community relations officers now
claim to be more astute in the art of achieving a delicate balance
between the promotion and development of community relations,
and accommodating political sensitivities within councils. As one
officer put it:

You swim with the tide and when no one’s looking you
jump out and do something and then jump back in again
quickly. (Interview with community relations officer,
1993)

The reaction of the public to the program, as gauged by the commu-
nity relations officers, produces some insights. In their experience
most people in Northern Ireland attribute the perpetuation of the
conflict to a minority of extremists in both communities who sup-
port violence as a legitimate means to an end. Few people see the
relevance of a program aimed at addressing a problem that is per-
ceived to exist only in those areas where levels of violence have been
consistently high. An attitude prevails, most frequently encountered
by community relations officers in mixed communities, that Protes-
tants and Catholics have co-existed for years without any problems.
In segregated communities it is also argued that lack of contact
means community relations has never been an issue—people from
opposite religions don’t have to meet! These views have led oppo-
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nents of the initiative to question community relations officers on
the merits of their programs, when funds could be more usefully
spent on pressing community services priorities.

In light of the above attitudes, most community relations officers
have found the public to be more accepting of approaches that aim
to increase contact through activities that also provide an enter-
tainment or mutual-interest value. They have found that more fo-
cused projects—intended to address prejudiced, sectarian attitudes,
and other divisive issues—tend to appeal more to a minority of sym-
pathetic and interested individuals. An awareness of implementa-
tion issues at both council and community level, therefore, influenced
the nature of projects promoted by community relations officers.

How then did those political factors associated with the program’s
conception and implementation influence its evaluation? First, at
the level of the program’s objectives, it was clear that these were
formulated more for their political appeal than for operational fea-
sibility. Furthermore, two of the three objectives referred to changes
in attitudes and behaviour among the population, an unattainable
short-term target and unlikely to have been achieved within the time
frame of the evaluation. Much more realistic operational objectives
were therefore agreed by the evaluators in consultation with pro-
gram officials, civil servants, and those well experienced (experts)
in this policy area. This was simply an exercise that acknowledged
the politically sensitive nature of much of this work and accepted
the fact that progress had to be made in a cautious but incremental
manner, building on successes and learning from failures. The re-
formulated operational objectives reflected this, by refocusing work
more toward projects involving contact work in areas of mutual in-
terest (sports, arts, culture) rather than politically charged preju-
dice reduction work.

Second, a “good-will” factor was evident in this type of program. Each
project attracted a cohort of people very supportive of the rationale
underpinning the initiative. While their enthusiasm had a cumula-
tive effect for the less committed, this had the potential for a self-
selection problem; only through qualitative data gathering
(participant observation, interviews with program participants) could
evaluators judge how representative groups were.

Third, and in many ways the converse of the previous point, those
participants who were willing, but nonetheless skeptical program
attenders, had some difficultly expressing a view on the cross-
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community benefits of the projects and activities they engaged in.
Politics as a topic for discussion in an open mixed (Catholic and Prot-
estant) forum in Northern Ireland is a taboo subject. People are re-
luctant to express honest opinions outside the safe confines of single
identity groups, as such views could earmark one as a bigot or, worse
still, leave one vulnerable to intimidation or paramilitary threats.
This influenced the evaluation in two ways. The programs spent a
lot of time in confidence building within groups and creating an en-
vironment congenial to open and frank discussions of differences
that divided the two communities, as a necessary prerequisite to
achieving measurable outputs. Generating interest and then par-
ticipation in the program was more difficult in some areas of North-
ern Ireland than others. Clearly the single community ghettos, many
of which had suffered the ravishes of violence, murders, intimida-
tion, and bombings, were difficult areas to convince of the merits of
such a program. A measure of progress here was the mere accept-
ance of a project under the initiative. The evaluation had therefore
to be cognizant of varied levels of achievement and flexible in devis-
ing output measures.

Finally, the degree of political commitment from each local author-
ity to the program had consequences for the evaluation. Those coun-
cils who were less supportive could, and in some cases did, restrain
the program officials in the degree of innovation exercised in pursu-
ance of their goals. Moreover, a minority of councils, while ideologi-
cally opposed to the program, were happy to accept the financial
inducements central government offered for its implementation.
Funds, when received, were then redirected to other policy areas
under the guise of community relations. The best intentioned pro-
gram officials could, therefore, be thwarted in their efforts to achieve
their objectives. The evaluation had to be aware, therefore, of the
political parameters within which officials operated.

CONCLUSIONS

This study endorses Guba and Lincoln’s criticism of the scientific
paradigm applied to program evaluation and used in isolation, de-
void of social, political, and cultural context. Specifically, when po-
litical factors dominate, as described in this study, a slavish
adherence to quantitative methodologies can render the evaluation
at best vacuous and at worst irrelevant to policy practitioners and
funders. Context stripping to address the question of significant dif-
ferences in community relations attitudes between those councils
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participating or not in the program would have failed to uncover
factors most relevant to the program’s “success.” The role of council
officers, for example, in delicately handling, or in some cases ma-
nipulating, the political agenda to win the support of wayward coun-
cillors was crucial to delivering program objectives. The process of
converting politically derived and unattainable (in the short-term)
program aims to politically feasible and operational objectives,
through negotiations with politicians and community groups, was
integral to its delivery.

An understanding of this context is more important, given the po-
litical location of the program in Northern Ireland. This is a pro-
gram that not only has explicit political aims but is operating in a
volatile political milieu with consequences for its pace of delivery.
Sporadic atrocities (the Shankill bombing and Greysteel massacre
in 1993, for example) had an adverse affect on reconciliation work
central to the program. Equally, the ceasefires of 1994 created a
political context more receptive to the aims of the initiative. This
evaluation therefore illustrates the unique mix of contextual vari-
ables, with a specific political bias so important to an understand-
ing of the program. Quantification, with the aim of generalization,
is futile given the nature of the political circumstances.

Despite some evidence of a shifting emphasis toward pluralistic
evaluation described earlier, the demands of value-for-money audit
are still evident in the United Kingdom. The requirement to dem-
onstrate economy, efficiency, and effectiveness in program evalua-
tion invariably results in an emphasis on quantitative process and
output indicators. To some extent, evaluators have had to revert to
their role of measurement technicians (described as 1st generation
by Guba and Lincoln) set alongside research methods that aim to
generalize from experimental or random designs. This evaluation
format eschews political, social, and cultural context in preference
to the demands of accountability for public funds or probity of spend-
ing. A dilemma therefore exists for evaluators pressed to comply
with funders’ requirements to follow a quantitative format. Context
stripping, the application of performance indicators, and
generalizability of policy findings are pitted against context-depend-
ence programs, the use of qualitative methods (e.g., participant ob-
servation), and case-specific findings. When the political nature of
both program context and substance is so distinct, as is the case
here, the short-term interests of funders to claim a “value-for-money”
program is in danger of ignoring key influences upon its delivery.
Chief among these are both macro political developments or the
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changing political context and micro political influences at the or-
ganizational and community levels. An understanding and appre-
ciation of political context was therefore crucial in undertaking this
evaluation.

NOTES

1. The British and Irish governments signed the Anglo-Irish Agree-
ment in 1985. It contained four main elements. The constitutional
status of Northern Ireland would not change without the consent of
a majority of its inhabitants. An Intergovernmental Conference was
established as a forum within which the Irish Republic could for-
ward views on a wide range of political, security, and legal matters,
reflective of the Nationalist perspective in the North. Increased co-
operation between Northern Ireland and the Republic was prom-
ised in the fight against terrorism. Finally, the Agreement offered
the prospect of a political settlement among parties within North-
ern Ireland through devolved administration that was acceptable to
both sides of the community. Unionists were incensed that the Agree-
ment incorporated an Irish dimension and had the status of inter-
national law. It had been negotiated without consulting the Unionist
majority, and their response was a campaign of political disruption
and demonstrations.

REFERENCES

Barnes, M. (1993). Introducing new stakeholders: User and researcher in-
terests in evaluative research. Policy and Politics, 21(1), 47–58.

Booth, T. (1988). Developing policy research. Aldershot: Gower.

Central Community Relations Unit. (1992). Community relations in North-
ern Ireland. Belfast: Policy Planning and Research Unit.

Clarke, M., & Stewart, J. (1987). Public service orientation—Developing
the approach. Local Government Policy Making, 13(4), 23–42.

Doig, B., & Littlewood, B. (Eds.). (1992). Policy evaluation: The role of so-
cial research. London: HMSO.

Fair Employment (Northern Ireland) Act. (1989).



LA REVUE CANADIENNE D'ÉVALUATION DE PROGRAMME 19

Fisher, F. (1980). Politics, values and public policy: The problem of meth-
odology. Boulder, CO: Westview.

Gray, A., & Jenkins, B. (Eds.). (1983). Policy analysis and evaluation in
British Government. London: Royal Institute of Public Administra-
tion.

Guba, E.G., & Lincoln, Y.S. (1989). Fourth generation evaluation. Newbury
Park, CA: Sage.

H.M. Treasury (1988). Policy evaluation: A guide for managers. London:
HMSO.

Jackson, P.M., & Palmer, B. (1992). Developing performance monitoring
in public sector organisations: A management guide. University of
Leicester: The Management Centre.

Knox, C. (1994). Conflict resolution at the micro level: Community rela-
tions in Northern Ireland. Journal of Conflict Resolution, 38(4), 595–
619.

Knox, C., & Hughes, J. (1994). Equality and equity: An emerging govern-
ment policy in Northern Ireland. New Community, 20(2), 207–225.

Knox, C., & McAlister, D. (1995). Policy evaluation: Incorporating users’
views. Public Administration (forthcoming).

Mawhinney, B. (1991, July 11). Community relations. Hansard, 1076.

Palfrey, C., Phillips, C., Thomas, P., & Edwards, D. (1992). Policy evalua-
tion in the United Kingdom. Aldershot: Avebury.

Palumbo, D.J. (Ed.). (1987). The politics of program evaluation. Newbury
Park, CA: Sage.

Pollitt, C. (1988). Bringing consumers into performance measurement: con-
cepts, consequences and constraints. Policy and Politics, 16(2), 77–
87.

Pollitt, C. (1993). Occasional excursions: A brief history of policy evalua-
tion in the United Kingdom. Parliamentary Affairs, 46(3), 353–362.

Rhodes, R. (1987). Developing the public service orientation. Local Gov-
ernment Studies, 13(2), 63–73.



THE CANADIAN JOURNAL OF PROGRAM EVALUATION20

Smith, G., & Cantley, C. (1985). Assessing health care: A study in organi-
sational evaluation. Milton Keynes: Open University Press.

Trimble, D. (1991, July 11). Community relations. Hansard, 1076.

Tsui, A.S. (1990). A multiple constituency model of effectiveness: An em-
pirical examination at the human resource subunit level. Adminis-
trative Science Quarterly, 35, 458–483.

Vartiainen, P., & Salminen, A. (1993). Multiple constituency—An alterna-
tive model for evaluating productivity in the public sector. Euro-
pean Group of Public Administration Conference. Strasbourg.

Weiss, C.H. (1975). Evaluation research in the political context. In E.L.
Struening & M. Guttentag (Eds.), Handbook of evaluation research
(pp. 13–26). Newbury Park, CA: Sage.

Wistow, G., & Barnes, M. (1993). User involvement in community care:
Origins, purpose and applications. Public Administration, 71(3), 279–
299.



LA REVUE CANADIENNE D'ÉVALUATION DE PROGRAMME 21The Canadian Journal of Program Evaluation Vol. 11 No. 1 Pages 21–33
ISSN 0834-1516 Copyright © 1996 Canadian Evaluation Society

IMPACT DE L’ENTENTE CARTIER-
CHAMPLAIN SUR CERTAINS INDICATEURS
RELATIFS À LA SÉCURITÉ ROUTIÈRE

François Armanville
SOGÉMAP inc.
Verchères, Québec

Dans cet article, nous évaluons l’impact de l’entente de services
policiers Cartier-Champlain intervenue entre une société fédé-
rale et la Sûreté du Québec. Cette entente a comme objectif
d’améliorer la sécurité routière en augmentant la présence po-
licière sur le territoire concerné. Pour mesurer l’impact de l’en-
tente, nous avons utilisé un modèle d’évaluation avec groupes
contrôles et séries chronologiques. Ce modèle consiste à prendre
une série de mesures mensuelles sur le territoire où s’applique
l’entente et à les comparer avec celles obtenues sur deux terri-
toires contrôles. Les résultats de l’évaluation nous permettent
de questionner l’effet positif de l’entente en émettant l’hypo-
thèse que des facteurs externes peuvent être responsables de la
baisse des accidents sur le territoire.

In this article, the impact of a Cartier-Champlain police service
agreement with a federal agency and the Sûreté du Québec is
evaluated. The purpose of this agreement was to improve road
safety by increasing police patrols in the area involved. In or-
der to quantify the impact of the agreement, an evaluation model
with control groups and a chronological series was used. This
model involves taking a series of monthly measures in the area
covered by the agreement and comparing them to two control
areas. The results of the evaluation lead us to question the posi-
tive impact of the agreement and whether external factors could
have been responsible for the reduction in accidents.

Le 8 février 1989, la Société Les ponts Jacques-Cartier et
Champlain inc. (société fédérale) concluait une entente de services
policiers avec le gouvernement québécois. Cette entente stipule que
le ministère de la Sécurité publique du Québec, par l’entremise de la
Sûreté du Québec (SQ), doit fournir le personnel, l’équipement et la
surveillance nécessaires sur les ponts Jacques-Cartier et Champlain
ainsi que sur une section de l’autoroute Bonaventure (territoire Car-
tier-Champlain). Cette entente a pour objectif d’améliorer la sécurité
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des automobilistes et d’assurer le respect des lois fédérales et pro-
vinciales sur cette portion du réseau routier.

Le territoire Cartier-Champlain est composé de 22 km de voies pu-
bliques, soit 3,5 km pour le pont Jacques-Cartier et 18,5 km pour le
pont Champlain et l’autoroute Bonaventure. Malgré l’exiguïté du
territoire, le nombre de véhicules qui y circulent quotidiennement
est très élevé. Les estimations du ministère des Transports du Qué-
bec indiquaient, en 1992, un débit quotidien moyen de 247 100 véhi-
cules. Ce territoire est également reconnu pour le danger de ses voies
publiques. De 1982 à 1986, 118 accidents graves ou mortels s’y sont
produits dont 81 sur le pont Jacques-Cartier (Les Consultants
TRAFIX, 1987).

Depuis l’entrée en vigueur de l’entente, le principal changement
survenu sur le territoire Cartier-Champlain est l’augmentation de
la présence policière. Avant l’entente, ce territoire était patrouillé
par les policiers des Ports nationaux (corps policier fédéral). À cette
époque, il y avait un maximum de deux véhicules affectés à la sur-
veillance. Bien qu’il n’y ait pas de statistiques sur la présence poli-
cière réelle, il arrivait régulièrement que le territoire ne soit
patrouillé que par un seul véhicule. Ainsi, lorsque le policier était à
la pause des repas ou sur les lieux d’un accident, il n’y avait aucun
autre véhicule circulant sur le territoire.

Afin de répondre au mandat fixé par l’entente, la SQ a créé un poste
de police (poste Cartier-Champlain) voué spécialement à la sur-
veillance du territoire. Le nombre de policiers autorisés pour ce poste
est de 38, soit un sergent, deux caporaux et 35 patrouilleurs. Ce
nombre de policiers permet une présence de trois à sept véhicules
pour la relève de jour et de deux à trois pour celles de soir et de nuit.
Avec une moyenne d’un véhicule de patrouille pour 6,58 km, cette
présence est devenue la plus élevée de tous les territoires de la SQ.

L’augmentation de la présence policière et l’application plus rigou-
reuse des lois provinciales1 a permis d’augmenter le nombre d’inter-
ventions préventives. En 1988, les policiers des Ports nationaux
effectuaient 138 interventions reliées à l’application du Code de la
sécurité routière et au Code criminel. En 1990, les policiers du poste
Cartier-Champlain (SQ) en effectuaient 5 950. L’augmentation de
la présence policière a également permis une intervention plus ra-
pide sur les lieux d’accidents et une meilleure gestion des situations
particulières reliées à des événements spéciaux (travaux de réfec-
tion, manifestations, marathons, feux d’artifice, etc.).
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L’entente Cartier-Champlain n’est pas la seule mesure prise par la
société fédérale pour améliorer la sécurité des automobilistes. Ce-
pendant, elle est la seule qui est axée sur la modification du com-
portement du conducteur. Il est important de préciser qu’il existe
deux types d’interventions en sécurité routière. Il y a les interven-
tions dites actives, qui visent à modifier le comportement du con-
ducteur (Code de la sécurité routière, les campagnes publicitaires,
la présence policière, etc.), et celles dites passives, qui visent à amé-
liorer la technologie des véhicules et l’environnement physique des
voies publiques. Depuis 1987, la société fédérale a surtout orienté
ses efforts vers des mesures dites passives, (correction du dévers
dans les courbes, installation des atténuateurs d’impacts, érection
d’une clôture centrale anti-éblouissement, etc.). L’entente Cartier-
Champlain représente donc une nouvelle approche de la part de la
société fédérale dans sa volonté d’améliorer la sécurité routière.

Face à ce changement, l’objectif de l’évaluation est de vérifier si cette
approche a permis d’améliorer la sécurité des automobilistes. Ce
questionnement est d’autant plus pertinent que les mesures dites
actives sont considérées, dans la littérature en sécurité routière,
comme peu performantes.

En outre, peu d’études ont mesuré l’impact d’une présence policière
accrue. La majorité des études sur les mesures actives se sont pen-
chées sur les campagnes publicitaires et les modifications au Code
de la sécurité routière. Cet article veut donc compenser cette
lacune tout en présentant une démarche évaluative axée sur la me-
sure d’impact.

MÉTHODOLOGIE

L’étude de Campbell et Ross (1968) sur l’effet des mesures prises au
Connecticut pour limiter la vitesse des automobilistes est devenue
un exemple classique de mesure d’impact des interventions gouver-
nementales. Cette étude a notamment démontré les dangers d’une
conclusion trop hâtive sur les effets d’une intervention. En 1956,
après une année record d’accidents mortels sur les routes de l’État
du Connecticut, le sénateur Ribicoff adopta des mesures très sévères
pour limiter la vitesse des automobilistes. Dès l’application des
mesures, les accidents mortels diminuèrent : ils passèrent de 324
en 1955 à 284 en 1956. Le sénateur Ribicoff attribua cette baisse
aux mesures qu’il avait implantées. Cependant, cette conclusion sur
l’impact des mesures prises pour réduire les accidents mortels ne
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résista pas à une analyse rigoureuse. Campbell et Ross ont démon-
tré que cette baisse de mortalité sur les routes n’était en fait qu’une
variation temporaire. Après une année record, le nombre d’accidents
mortels était tout simplement revenu à un niveau normal.

En démontrant l’inefficacité des mesures du sénateur Ribicoff, Camp-
bell et Ross ont fait ressortir les difficultés de statuer sur l’existence
d’un lien de causalité entre un programme et les effets observés sur
les indicateurs d’impact. En effet, il est difficile en sciences sociales
de construire un modèle idéal compte tenu de la complexité des
phénomènes observés. De plus, l’évaluateur doit tenir compte d’une
série de contraintes qui l’empêchent de s’approcher de ce modèle
idéal. La disponibilité des données, le budget alloué à l’évaluation
et les délais imposés sont quelques-unes de ces contraintes.

Compte tenu de ces contraintes, nous avons choisi, pour cette éva-
luation, un modèle avec groupes contrôles et séries chronologiques.
Ce modèle consiste à effectuer une série de mesures mensuelles sur
le territoire expérimental (Cartier-Champlain) et à les comparer avec
celles obtenues sur deux territoires contrôles. Le premier territoire
contrôle utilisé est le territoire Montréal-Métro. Il est principale-
ment composé de voies rapides situées sur les îles de Montréal et de
Laval. Le deuxième est constitué de l’ensemble des autres territoires
patrouillés par la SQ, excluant ceux de Cartier-Champlain et de
Montréal-Métro2.

Les territoires de ce modèle d’évaluation ne sont pas équivalents
sur le plan de la superficie, du débit de trafic et du type de voies
publiques. Cependant, il est possible de mesurer l’impact de la pré-
sence policière puisque seul le territoire Cartier-Champlain a connu
une hausse significative du nombre de patrouilleurs. Ainsi, en com-
parant les territoires contrôles au territoire Cartier-Champlain, il
est possible de dissocier l’effet de l’entente de l’effet des autres fac-
teurs externes pouvant affecter notre mesure d’impact. Des facteurs
telles l’amélioration des voies publiques, l’implantation de nouvelles
technologies sur les véhicules ou la modification du Code de la sécu-
rité routière peuvent influencer directement le nombre et la gravité
des accidents, mais ils n’ont aucun lien avec l’entente Cartier-
Champlain.

L’utilisation d’une série de mesures chronologiques permet de con-
trôler les variations temporaires des indicateurs d’impact. Par exem-
ple, une période intensive de réfection des voies publiques, un
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phénomène météorologique exceptionnel ou une campagne publici-
taire sur la sécurité routière sont des facteurs qui peuvent agir à un
moment précis sur les indicateurs d’impact. Comme ces variations
se produisent généralement sur une courte période, le modèle d’éva-
luation permet de les contrôler par une série de mesures d’impact
qui s’échelonnent sur une plus longue période. Pour l’évaluation de
l’entente Cartier-Champlain, les mesures d’impact ont été compi-
lées sur une période de six ans, soit du 1er janvier 1987 au 31 dé-
cembre 1992.

Une fois le modèle d’évaluation choisi, nous avons identifié des indi-
cateurs permettant de quantifier l’impact de l’entente sur la sécu-
rité routière. L’indicateur le plus explicite pour quantifier la sécurité
routière est sans aucun doute le nombre d’accidents automobiles.
Afin de préciser la gravité des accidents, nous avons subdivisé cet
indicateur en deux catégories, soit le nombre d’accidents mortels ou
avec blessés et le nombre d’accidents matériels. Les accidents mor-
tels et les accidents avec blessés ont été regroupés parce que les
accidents mortels étaient trop peu nombreux pour établir une me-
sure mensuelle statistiquement significative.

Après avoir recueilli les données sur le nombre mensuel d’accidents
pour chacun des territoires observés, nous avons utilisé une ana-
lyse de régression linéaire multiple. Notre hypothèse de recherche
est que l’entente a permis une diminution du nombre d’accidents.
Pour vérifier cette hypothèse, deux variables ont été testées. La pre-
mière variable (saut) détermine si l’entrée en vigueur de l’entente a
eu un effet à la baisse sur le nombre d’accidents. La deuxième va-
riable (pente) détermine si la tendance des accidents avant l’entrée
en vigueur de l’entente (ex ante) est la même que la tendance après
l’entrée en vigueur de l’entente (ex post). Pour déterminer si les va-
riables sont statistiquement significatives, nous utilisons un test
unilatéral. L’intervalle de confiance pour ce test est fixé à 95% (α =
0,05).

PRÉSENTATION DES RÉSULTATS

Les résultats de l’évaluation sont présentés en deux parties, qui cor-
respondent aux deux indicateurs utilisés, soit le nombre d’accidents
mortels ou avec blessés et le nombre d’accidents matériels. Pour
chaque indicateur, nous présentons les résultats observés sur le ter-
ritoire expérimental, et nous les comparons ensuite à ceux observés
sur les territoires contrôles.
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Impact sur les accidents mortels ou avec blessés

De 1987 à 1992, il y a eu 1 185 accidents mortels ou avec blessés sur
le territoire Cartier-Champlain. Durant cette période, le nombre d’ac-
cidents a constamment diminué passant de 287 en 1987 à 127 en
1992. Une analyse des mesures mensuelles désaisonnalisées per-
met de visualiser cette tendance (Figure 1). Les deux segments de
droite du modèle de régression linéaire indiquent cette tendance à
la baisse et font apparaître une chute des accidents entre le 24e et le
36e mois de la période à l’étude, soit en 1989 (année de l’entrée en
vigueur de l’entente Cartier-Champlain).

Cette chute, qui correspond à une baisse mensuelle d’environ cinq
accidents, est jugée statistiquement significative par le modèle de
régression (niveau de signification de la variable saut = 0,03). La

Figure 1Figure 1Figure 1Figure 1Figure 1
Accidents mortels ou avec blessés sur le territoire Cartier-Champlain (L’entente estAccidents mortels ou avec blessés sur le territoire Cartier-Champlain (L’entente estAccidents mortels ou avec blessés sur le territoire Cartier-Champlain (L’entente estAccidents mortels ou avec blessés sur le territoire Cartier-Champlain (L’entente estAccidents mortels ou avec blessés sur le territoire Cartier-Champlain (L’entente est
entrée en vigueur au 31entrée en vigueur au 31entrée en vigueur au 31entrée en vigueur au 31entrée en vigueur au 31eeeee mois) mois) mois) mois) mois)
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forte baisse du nombre d’accidents en 1989 peut s’expliquer par l’en-
trée en vigueur de l’entente qui a permis d’augmenter considérable-
ment la présence policière sur le territoire. Cependant, pour renforcer
cette hypothèse, il faut s’assurer que cette baisse est propre au ter-
ritoire Cartier-Champlain. Nous avons donc refait les mêmes cal-
culs pour le territoire Montréal-Métro et pour l’ensemble des autres
territoires de la SQ.

Le Tableau 1 indique que la variable saut est également significa-
tive pour le territoire Montréal-Métro. Cette variable indique qu’il
y a eu, en 1989, une chute mensuelle de près de 22 accidents (coeffi-
cient = –21,603). Avec un niveau de signification de 0,014, cette chute
est jugée encore plus significative que celle observée sur le terri-
toire Cartier-Champlain (0,03). Pour ce qui est des autres terri-
toires de la SQ, la variable saut est non significative. Il semble donc
y avoir un phénomène extérieur à l’entente puisque la baisse de 1989
n’est pas exclusive au territoire Cartier-Champlain. Cependant, le
fait que la variable saut ne soit pas significative sur l’ensemble des
autres territoires de la SQ peut indiquer que le phénomène ayant
provoqué la baisse des accidents mortels ou avec blessés en 1989 est
un phénomène régional.

Tableau 1Tableau 1Tableau 1Tableau 1Tableau 1
Résultats de l’analyse de régression des accidents mortels ou avec blessésRésultats de l’analyse de régression des accidents mortels ou avec blessésRésultats de l’analyse de régression des accidents mortels ou avec blessésRésultats de l’analyse de régression des accidents mortels ou avec blessésRésultats de l’analyse de régression des accidents mortels ou avec blessés

TERRITOIRE CARTIER–CHAMPLAIN
Variables indépendantes Coefficient Niveau de signification
Constante –0,165 0,003
Saut-4,583 0,030
Pente 0,103 non significatif

TERRITOIRE MONTRÉAL–MÉTRO
Variables indépendantes Coefficient Niveau de signification
Constante 0,884 0,021
Saut –21,603 0,014
Pente –1,216 0,009

AUTRES TERRITOIRES DE LA SÛRETÉ DU QUÉBEC
Variables indépendantes Coefficient Niveau de signification
Constante –1,017 0,018
Saut 55,733 non significatif
Pente –0,878 non significatif
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L’observation de la tendance du nombre d’accidents permet égale-
ment de déceler la présence de facteurs externes. La Figure 1 in-
dique que la tendance à la baisse de ce type d’accidents s’est amorcée
bien avant l’entrée en vigueur de l’entente. Le fait que la variable
pente soit jugée non significative indique que cette tendance à la
baisse n’a pas été influencée par l’entrée en vigueur de l’entente.
Ainsi, tout porte à croire que même si l’entente n’avait pas été négo-
ciée, le nombre d’accidents mortels ou avec blessés aurait tout de
même diminué après 1989.

L’analyse statistique ne permet donc pas de conclure que la baisse
des accidents mortels ou avec blessés enregistrée en 1989 est
attribuable à l’entente Cartier-Champlain. Deux observations per-
mettent d’arriver à ce constat. Premièrement, la chute de 1989 n’est
pas exclusive au territoire Cartier-Champlain. Deuxièmement, la
tendance à la baisse des accidents était déjà amorcée bien avant
l’entrée en vigueur de l’entente et n’a pas été modifiée par la suite.

Impact sur les accidents matériels

De 1987 à 1992, il y a eu 6 077 accidents matériels sur le territoire
Cartier-Champlain. Comme les accidents mortels ou avec blessés,
les accidents matériels ont connu une légère tendance à la baisse
passant de 1 028 en 1987 à 967 en 1992. Malgré cette tendance,
l’analyse des mesures mensuelles désaisonnalisées démontre que le
territoire a connu une hausse subite des accidents en 1989 (Figure 2).
Cette hausse correspond à une augmentation mensuelle de près de
36 accidents.

Une revue de presse a permis de constater que les mois de novembre
et décembre de 1989 (35e et 36e mois de la période observée) ont
présenté des conditions météorologiques difficiles pour les automo-
bilistes. Une température très froide et du verglas ont provoqué de
nombreux accrochages mineurs sur l’ensemble du réseau routier
québécois. Ces facteurs expliquent en partie, mais non en totalité,
la hausse observée en 1989. En effet, même en excluant de l’analyse
de régression les 35e et 36e mois, nous observons la présence d’une
hausse significative d’accidents.

La Figure 2 démontre que l’augmentation des accidents matériels
s’est amorcée lors de l’entrée en vigueur de l’entente Cartier-Cham-
plain. Ainsi, il semble exister un lien entre l’entente et l’augmenta-
tion des accidents matériels. L’hypothèse que nous soumettons pour
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expliquer ce phénomène est la diminution de la pratique du «con-
stat amiable»3 chez les automobilistes. La présence accrue des poli-
ciers aurait incité les automobilistes à faire appel à ceux-ci pour
effectuer le constat d’accident plutôt que de remplir eux-mêmes un
«constat amiable». Puisque les accidents ne sont enregistrés que lors-
qu’il y a une intervention policière, la hausse de 1989 serait vrai-
semblablement due à un plus grand nombre d’interventions plutôt
qu’à une augmentation réelle des accidents matériels.

Afin de soutenir cette hypothèse sur la diminution du recours au
«constat amiable», nous avons refait les mêmes calculs pour le terri-
toire Montréal-Métro et pour l’ensemble des autres territoires de la
SQ. En éliminant de notre analyse statistique les mois de novembre
et décembre 1989, nous constatons que les accidents matériels ont

Figure 2Figure 2Figure 2Figure 2Figure 2
Accidents matériels sur le territoire Cartier-ChamplainAccidents matériels sur le territoire Cartier-ChamplainAccidents matériels sur le territoire Cartier-ChamplainAccidents matériels sur le territoire Cartier-ChamplainAccidents matériels sur le territoire Cartier-Champlain
(L’entente est entrée en vigueur au 3(L’entente est entrée en vigueur au 3(L’entente est entrée en vigueur au 3(L’entente est entrée en vigueur au 3(L’entente est entrée en vigueur au 311111eeeee m m m m mois)ois)ois)ois)ois)
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connu les mêmes variations que les accidents mortels ou avec bles-
sés. La variable saut 2 indique une baisse mensuelle de près de 72
accidents sur le territoire Montréal-Métro (coefficient = –72,888) et
une hausse non significative des accidents sur l’ensemble des autres
territoires de la SQ. Cartier-Champlain est donc le seul territoire
où les accidents matériels ont connu une hausse significative. De ce
fait, nous pouvons émettre l’hypothèse que la hausse significative
de 1989 serait due à la diminution de la pratique du «constat ami-
able». Ce changement de comportement chez les automobilistes
aurait artificiellement gonflé le nombre d’accidents enregistrés au
poste Cartier-Champlain.

La série de mesures chronologiques observées sur le nombre d’acci-
dents ne permet pas non plus de prétendre que l’entente a eu un
effet significatif. Comme l’indique la Figure 2, les tendances ex ante
et ex post sont les mêmes (variable pente jugée non significative).
Depuis 1987, exception faite de la hausse de 1989, le nombre d’acci-
dents est à la baisse et l’entrée en vigueur de l’entente n’a pas modi-
fié cette tendance.

Tableau 2Tableau 2Tableau 2Tableau 2Tableau 2
Résultats de l’analyse de régression des accidents matérielsRésultats de l’analyse de régression des accidents matérielsRésultats de l’analyse de régression des accidents matérielsRésultats de l’analyse de régression des accidents matérielsRésultats de l’analyse de régression des accidents matériels*****

TERRITOIRE CARTIER–CHAMPLAIN
Variables indépendantes Coefficient Niveau de signification
Constante –0,902 0,000
Saut 36,632 0,000
Saut 2 (35e et 36e mois exclus) 23,378 0,004
Pente –0,693 non significatif

TERRITOIRE MONTRÉAL–MÉTRO
Variables indépendantes Coefficient Niveau de signification
Constante 4,221 0,015
Saut –3,797 non significatif
Saut 2 (35e et 36e mois exclus) –72,888 0,050
Pente –8,999 0,000

AUTRES TERRITOIRES DE LA SÛRETÉ DU QUÉBEC
Variables indépendantes Coefficient Niveau de signification
Constante 12,821 0,056
Saut 328,786 0,031
Saut 2 (35e et 36e mois exclus) 181,950 non significatif
Pente –21,599 0,007

* Compte tenu de l’effet de l’entente sur le recours au constat amiable par les automobilistes,
nous avons opté pour l’utilisation d’un test statistique bilatéral plutôt qu’unilatéral.
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Comme pour les accidents mortels ou avec blessés, la diminution
des accidents matériels observée depuis 1989 serait principalement
due à des facteurs extérieurs à l’entente.

EFFICACITÉ DE LA PRÉSENCE POLICIÈRE

La littérature existante en sécurité routière vient, en quelque sorte,
corroborer les résultats de notre évaluation. Il est de plus en plus
admis que les mesures qui visent à influencer le comportement du
conducteur sont moins efficaces que celles visant à modifier la tech-
nologie du véhicule ou à corriger l’environnement physique des voies
publiques (Messier, 1989). Ainsi, il serait plus efficace de corriger
une voie publique dangereuse que d’augmenter la présence policière
afin de forcer les automobilistes à respecter le Code de la sécurité
routière. D’ailleurs, dans une étude abordant la sécurité routière
sur les ponts reliant Montréal à la Rive-Sud, Brown et Poirier (1993)
ont évalué que, de 1987 à 1991, les mesures apportées à l’environ-
nement physique sur le pont Jacques-Cartier auraient permis de
sauver entre une et deux vies et d’éviter plus de 10 hospitalisations
par année.

Quant à l’impact de la présence policière, il existe peu d’études sur
ce sujet. Booth (1983) prétend que l’efficacité de l’intervention poli-
cière dépend davantage de la technique de patrouille utilisée que de
la simple augmentation des ressources et du nombre d’interventions.
L’efficacité de ces techniques n’est cependant mesurée que sur le
plan de leur impact sur le comportement du conducteur. La littéra-
ture démontre que la présence d’une auto-patrouille stationnaire
hautement visible a un effet sur le respect du Code de la sécurité
routière (Booth, 1993). Rien n’indique, par contre, que cette présence
policière a un impact sur le nombre d’accidents. Hashimoto (1979) a
tenté de mesurer ce type d’impact. Cependant, l’expérience n’étant
faite que sur une portion de territoire, la faible fréquence des acci-
dents n’a pu donner de résultats statistiquement significatifs.

CONCLUSION

Bon nombre de facteurs peuvent influencer la sécurité routière. Il
s’agit d’un phénomène complexe et difficilement «modélisable». À
défaut d’un modèle capable de tenir compte de l’ensemble des fac-
teurs agissant sur les indicateurs observés, l’évaluateur doit con-
naître les limites du modèle qu’il utilise. Compte tenu de ces limites,
les résultats de l’évaluation sont suffisamment concluants pour
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questionner l’effet bénéfique de l’entente. Bien que notre modèle
d’évaluation ne soit pas en mesure d’identifier les causes de l’amé-
lioration de la sécurité routière, rien n’indique que l’entente Car-
tier-Champlain soit un facteur explicatif.

La SQ ne peut donc attribuer à l’entente l’amélioration de la sécu-
rité routière sur le territoire Cartier-Champlain. Il se peut que le
nombre de policiers présents sur le territoire Cartier-Champlain ait
déjà franchi la limite de l’efficience au-delà de laquelle l’ajout de
ressources n’améliore plus la sécurité des automobilistes. Précisons
à ce sujet que même avant l’entrée en vigueur de l’entente, le terri-
toire Cartier-Champlain bénéficiait d’une présence policière plus
élevée que les autres territoires de la SQ. Si l’on tient compte du
nombre de kilomètres (km) de voies publiques à patrouiller, il y avait
avant l’entente, une auto-patrouille pour 11 km. À titre comparatif,
le territoire Montréal-Métro avait une auto-patrouille pour 23,81
km.

Bien que le lien de causalité entre l’entente Cartier-Champlain et
la sécurité routière n’ait pu être démontré, il se peut que cette en-
tente ait eu des effets sur d’autres facteurs tels que la qualité des
interventions policières. En effet, la rapidité d’intervention sur les
lieux d’accidents ou la satisfaction des automobilistes face aux ser-
vices policiers sont des indicateurs importants que nous n’avons pu
vérifier. De plus, en augmentant la visibilité des policiers sur le ré-
seau routier montréalais, l’entente Cartier-Champlain peut avoir
eu un effet sur le respect du Code de la sécurité routière à l’extérieur
du territoire. La SQ profite de ces points de passage forcés que sont
les ponts Jacques-Cartier et Champlain afin d’arrêter des suspects,
d’effectuer des opérations de contrôle de l’alcool au volant et de sur-
veiller l’état des véhicules circulant sur le territoire. Ainsi, il est
possible que le territoire de l’île de Montréal et de la Rive-Sud ait
profité de cette présence. Pour que l’évaluation de l’entente Cartier-
Champlain soit complète, les recherches devraient donc porter sur
ces différents aspects.

NOTES

1. Avant l’entente, les policiers des Ports nationaux n’appliquaient que
les lois fédérales. L’émission de «48 heures» et les interventions pour
facultés affaiblies étaient interventions qui étaient initiées unique-
ment lors de situations extrêmes.
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2. Ce groupe est constitué de 109 territoires repartis sur l’ensemble du
Québec. Ces territoires sont majoritairement ruraux.

3. Le «Constat amiable d’accident automobile» est un document publié
par le Groupement des assureurs automobiles du Québec.
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This article discusses a variety of issues associated with estab-
lishing formal standards or expectations for student achieve-
ment on large-scale assessment programs. The article reviews
the educational literature on the subject of standard-setting
methods, describes two approaches to standard setting that have
been used in province-wide assessments in Saskatchewan, and
evaluates the effectiveness of these approaches. Although the
two procedures described were generally successful, numerous
issues are raised and recommendations are made to support
future standard-setting activity and research.

L’article aborde une variété de questions liées a l’établissement
de normes ou d’attentes précises pour le rendement scolaire dans
le cadre de programmes d’évaluation à grande échelle. L’article
fait une revue de la littérature éducationnelle sur la question
des méthodes d’établissement de normes, décrit deux stratégies
d’établissement de normes utilisées lors d’évaluations à l’échelle
provinciale en Saskatchewan et évalue l’efficacité de ces straté-
gies. Bien que les deux stratégies décrites aient été une réus-
site, elles soulevent un bon nombre de questions; l’article formule
des recommandations pour appuyer la recherche et les activi-
tés futures en matière d’établissement de normes.

Establishing formal standards or expectations for stu-
dent achievement in large-scale assessment programs is a relatively
new activity in Canadian educational circles. Once the exclusive
domain of psychometricians and education measurement special-
ists, policy makers and educational professionals are increasingly
interested in how to define acceptable and/or desirable levels of per-
formance as provincial assessment programs are now proliferating.

Abstract:

Résumé:
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A distinction must be drawn between performance levels that de-
scribe levels of attainment or what students can do, and standards
that describe how many students could be expected to attain each
level. Without standards to compare with actual results, both edu-
cators and the public have difficulty interpreting student perform-
ance in a meaningful fashion. If only test results and scales are
reported, the question remains, “Is student performance acceptable?”
In many projects, including recent assessment rounds of the School
Achievement Indicators Program (SAIP), co-ordinated by the Coun-
cil of Ministers of Education, Canada (CMEC), assessors have re-
verted to national or provincial norms as yardsticks for judging
student performance, even though the assessments were criterion-
referenced in their original design. While some provinces such as
Alberta and British Columbia have initiated formal standard-set-
ting activities with their provincial assessment programs, many in
the educational community remain uninformed about this crucial
educational activity.

Because standards are often contentious, the method must be care-
fully chosen and defensible if educators and the public are to have
confidence in the product. This entails careful consideration of the
merits of various alternatives, the questions around which the pro-
cedure is organized, the purposes for the resulting standards, the
manner in which the standard will be reported, and ultimately the
uses to which the standard will be employed as the point of educa-
tional decision making (Hambleton & Powell, 1983).

The purposes of this article are to review the literature on standard
setting, describe standard-setting approaches associated with pro-
vincial assessments in Saskatchewan, and evaluate the effective-
ness of these approaches in light of the considerations suggested in
the literature.

LITERATURE REVIEW

American and Canadian Context

There is a rich vein of American educational literature on the sub-
ject of standard-setting methods, and an extended body of Ameri-
can case law as well. At least 37 methods were described in Berk’s
(1986) review of the field. Most were devised in the United States
during the 1970s in concert with the introduction of minimal com-
petency legislation, and were legally tested in American courts dur-
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ing the early 1980s. Thus, there are both practical and judicial prec-
edents to guide the measurement practitioner in selecting a stand-
ard-setting procedure.

Formal standard-setting activities in Canada, however, are still rela-
tively rare. Few standard-setting activities have been publicly docu-
mented in the Canadian setting, and no published studies have
examined their relative effectiveness north of the 49th parallel. In-
deed, Principles for Fair Student Assessment Practices for Educa-
tion in Canada stipulates only that ministries and departments of
education “describe how passing and cut-off scores . . . were set and
provide rates of misclassification” (Joint Advisory Committee, 1993,
p. 18) when collecting and interpreting assessment information. By
default, Canadian assessors searching for a standard-setting proce-
dure will likely look outside Canada for their methods.

This is unfortunate, because most methods thus far formulated have
been for the American certification of student competence. State leg-
islation and judicial rulings have defined standard-setting methods
so that they yield a single crucial cutoff score as the point of deci-
sion making about competence or incompetence, passing or failing,
and certification or non-certification. In Canada, on the other hand,
standards are increasingly required by policy makers to define
generalizable expectations for student performance in programs and
institutions, rather than for “high stakes” decisions about individual
students. An American audience may find legally efficient proce-
dures in the literature for arriving at a dichotomous decision from a
single cutoff score, but the Canadian assessor will find little guid-
ance for ascertaining multiple decision-making points derived
through multiple cutoff scores.

Certainly, American measurement practitioners have chafed at the
legislative strait-jacket of minimal competence. Most educators rec-
ognize that “competence is, by virtually all conceptions, a continu-
ous variable. Setting a cut-off score that supposedly divides students
into distinct categories, the competent and the incompetent, is un-
realistic and illogical” (Jaeger, 1989b, p. 492). Minimal competence
has distorted curricula and instruction: educators are teaching only
to the level of skill demanded in the competency test and the stand-
ard established for it. More damaging have been the societal conse-
quences. Evidence “strongly suggests that children of poor parents
fail competency tests more frequently than children of rich parents.
The same can be said of black children, when compared with white
children” (Jaeger, 1989b, p. 510). Minimum competency testing for
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high school graduation, as conducted in nearly half the states, “dis-
proportionately affects the economic well-being of black students who
aspire to attend college” (Jaeger, 1989b, p. 511). The challenge for
assessors and policy-makers will be to employ standard-setting meth-
ods that recognize varying levels of ability, that reinforce rather than
undermine curricula, and that promote rather than restrict the in-
terests of the disadvantaged.

Another challenge arises from current trends in assessment tech-
niques: most standard-setting methods thus far devised have been
developed around correct/incorrect types of response items; they do
not reflect the growing interest in scoring rubrics, direct writing
assessment, and performance methods (Huot, 1990). As evaluators
are increasingly employing holistically scored, open-response items
and performance assessment techniques to evaluate student skills,
they are discovering that standard-setting methods designed for the
indirect, multiple-choice test formats of the 1960s and 1970s have
to be substantially modified (Busch & Jaeger, 1984). Indeed, only
recently have they started proposing new methods to set standards
for multidimensional scaled performances (Jaeger, 1993).

The preoccupations of American assessors have shaped the stand-
ard-setting literature in other ways. Most researchers have investi-
gated procedures for a specific testing situation, rather than placing
changing standards in a larger or longer-term framework. Educa-
tion indicator systems are in vogue as provincial governments and
the CMEC address issues of public accountability. Changing stand-
ards plotted longitudinally may themselves become valuable long-
term indicators. If judges are drawn from the same constituencies
over a series of test cycles and if one employs the same method and
instrumentation over those cycles, then the standards may be con-
ceived as incarnating or embodying a set of public expectations for
student performance at given points in time. Standards can thus
become barometers of public- or educational-policy makers’ expec-
tations about the school system.

Even though Canadian standard-setting exercises have not been
studied in the scholarly literature, pathfinding work in three prov-
inces is described in public documents. British Columbia’s Provin-
cial Learning Assessment Program began in 1976, and has
consistently employed “interpretation panels” of teachers to judge
grade-level student performance in various dimensions of math-
ematical, scientific, and communications skill, depending on the as-
sessment. Although the procedure has varied from one assessment
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to another, constants have included the exclusive use of profession-
als as judges, preparatory recording of expectations as estimates
for provincial performance on individual items according to “accept-
able” and “desirable” categories, and subsequent formal summary
and consensual judgements of performance according to four- to six-
point scales ranging from unsatisfactory to excellent by the empan-
elled judges. (See, for example, Bateson et al., 1991, pp. 243–244;
Jeroski, 1989, p. 15.)

Recent standard-setting activity in Alberta aims “to widen the proc-
ess of setting assessment standards as much as possible over previ-
ous years and especially to provide for community input and
feedback” (Alberta Education, 1991, p. 81). To that end, five com-
mittees have been struck as part of the Provincial Achievement Test-
ing Program to define two standards in relation to the curriculum
being tested. These committees are composed of curriculum and test
developers, educational administrators, teachers from across the
province, psychometricians, statisticians, and representatives from
professional, business, and community organizations. Each commit-
tee is challenged to determine what score a student must obtain, or
how many questions a student must answer correctly, to be judged
as having achieved an acceptable and an excellent standard. A sum-
mary standard is determined by a Final Standards Review Com-
mittee, using provisional standards, review commentary, and
representatives from the original five committees (Alberta Educa-
tion, 1993, pp. 101–109).

While the British Columbia and Alberta ministries define stand-
ards in relation to large-scale assessment results, the Toronto Board
of Education’s Benchmarks Program has avoided evaluating its stu-
dent population against external standards associated with a test-
ing program. Rather, more than 100 benchmarks for language arts
and mathematics have been developed as model activities for teacher
emulation in the classroom setting. Based on provincial and system
objectives, developed and field-tested informally by teacher commit-
tees, and emphasizing complex but observable tasks, the benchmarks
set out performance levels and criteria but not standards (Larter,
1991).

Criteria for Selecting a Standard-Setting Method

Ronald Berk’s (1986) A consumer’s guide to setting performance
standards on criterion-referenced tests outlines a number of criteria
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for selecting a standard-setting method appropriate to the testing
situation. The method chosen should:

• yield appropriate classification information given the types
of decisions for which the tests are typically used,

• be sensitive to actual examinee performance,
• be sensitive to the instruction that the examinees have ac-

tually or potentially received,
• use sound statistical procedures,
• consider measurement error, and
• facilitate valid decision making.

Besides these criteria of a method’s technical adequacy, the proce-
dure selected should be practical in that it is easy to implement, to
compute, and to interpret to laypeople. Because assessors often have
to defend the method, the technique must be credible.

In addition, Berk points to group-interaction and polarization re-
search to suggest that the chosen method should probably be an
iterative process. This allows for controlled discussion and permits
judges to revise their opinions without making them feel committed
to any initial position. The procedure should also allow judges to
consider performance data, so they will be less likely to engage in
social comparison when setting the standards.

Regardless of a method’s statistical elegance or procedural simplic-
ity, all are arbitrary in the sense that there is no scientific proce-
dure that simply involves plugging numbers into a formula. Different
methods, as many studies have demonstrated, will produce differ-
ent standards. But as Popham (1978) has pointed out, castigating
standard-setting exercises as unacceptable because they are arbi-
trary is a non sequitur. The word “arbitrary” can mean either “that
which is determinable by a judge or tribunal” or “capricious,” that
is, “selected at random and without reason.” When criticizing stand-
ards as arbitrary, critics are clearly employing the second, pejora-
tive definition, when the first definition more accurately reflects
serious standard-setting efforts. Standard-setting exercises are
judgemental, but to malign all judgemental operations as capricious
is absurd (Popham, 1978, p. 168). Even if it is subjective, Livingston
and Zieky (1982) contend that “once a standard has been set, the
decisions based on it can be made objectively. Instead of a separate
set of judgements for each test-taker, you will have the same set of
judgements applied to all test-takers. Standards cannot be objec-
tively determined, but they can be objectively applied” (p. 67).
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Indeed, standards may relate more to impartial and equitable deci-
sion making than to overall educational quality. In the rhetoric of
public discourse, standards are often equated with educational im-
provement. If standards are raised, so the argument goes, then
schooling will be better. However, as the Quebec Ministry of Educa-
tion discovered when it raised the passing scores from 50% to 60%
on its Provincial Examinations, one of the principal and unantici-
pated effects in 1986–1987 was to raise the drop-out rate from its
schools (Maheu, 1995, p. 60). Elevating standards does not neces-
sarily translate into better educational outcomes for all students.

Standard-Setting Methods

Although the subjectivity of standard setting is inescapable, some
methods are more defensible than others. The traditional approach,
and perhaps the least justifiable theoretically, is the random choice
of a fixed 50% correct as the standard, without regard to the test’s
length, difficulty, or importance. Quota-setting involves rank-order-
ing students on some performance measure such as a test score.
Those chosen to participate or receive certification are selected by
measuring the number that can be accommodated (usually depend-
ent on the resources or positions available rather than a candidate’s
actual competence), and counting backwards.

If policy makers have often resorted to one of the foregoing proce-
dures, it has been for want of knowledge about more technically cred-
ible alternatives. At least six methods have seen extensive service
south of the border, because they are more sensitive to the nature of
the actual test, to the criteria used for scoring, to test circumstances,
and to the nature of the population being tested. Some reviewers
have categorized these methods as either judgemental or empirical;
this classification is misleading, however, because all standard-set-
ting methods are judgemental and because many have been modi-
fied to include iterations that ask judges to empirically use actual
performance data. A more useful distinction is made by methods
based on judgements about test items, such as the Nedelsky, Angoff,
Ebel, and Jaeger procedures, and those based on judgements about
potential examinees, such as the Borderline Group, Contrasting
Groups, and Policy Capturing methods.

Nedelsky’s method (1954) is restricted to multiple-choice items be-
cause the judge’s task is to examine each question and identify the
wrong answers that a minimally competent test-taker should be able
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to eliminate as incorrect. The minimum pass level for each item is
equal to the reciprocal of the remaining alternatives. Angoff’s method
(1971) is similar in that judges make probability estimates for indi-
vidual items, but it can be used with both multiple-choice and open-
response questions. Judges estimate the probability that a minimally
competent test taker would answer the question correctly. Modified
Angoff procedures have linked the probability estimates to either
domain specifications or test objectives, rather than individual test
items, to facilitate and accelerate the work of judges.

Ebel’s method (1972) differs in that before offering their estimates,
judges first rate each question’s difficulty (easy, medium, and hard)
and its relevance or importance (essential, important, acceptable,
and questionable) for the test’s purpose. Using these two scales as
axes on a matrix, judges classify and group questions into one of the
twelve different matrix cells. The total expected score is derived from
estimates of examinee performance within each cluster of questions.
Variations of this method have substituted levels from taxonomies
of higher-order thinking skills along one of the two matrix axes.

One difficulty with these procedures—Berk calls it their “Achilles
heel”—is their dependence on judges being able to project themselves
into the mental processes of a minimally competent candidate. Un-
less judges are able to anchor their decision making in evidence and
previous experience with youth, they may have the sense that they
are “pulling their probability estimates from thin air” (Shepard, 1980,
p. 453). In other words, the experts’ reasoning processes may diverge
substantially from those of the novices they are trying to imperson-
ate, leading to unreliable standards.

Jaeger’s method (1978) avoids this difficulty by using an iterative
process, employing judges from a variety of backgrounds, providing
normative information, and asking empanelled members to consider
simply whether every high school graduate should be able to an-
swer the item correctly for a high school diploma. This procedure
may be more accessible for lay judges because of the simplicity of
the question, but it has been criticized because it restricts probabil-
ity choices to 1 or 0. A variation of the method (Busch & Jaeger,
1984) was employed for essay responses. Sets of actual papers were
presented in random versus ordered and blind versus informed pro-
cedures, for judges’ estimates. Essays presented in increasing order
of quality as scored originally by trained readers, but without prior
knowledge of the scores assigned by those readers, allowed judges
to produce the most consistent standard.
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If the previous methods require judgements about individual test
items, both the Borderline Group and Contrasting Group methods,
formulated by Livingston and Zieky (1982), require judgements about
the students who take the test. The Borderline Group method
preselects a subsample of examinees whose skills are marginal; a
median test score for this group is chosen as the cutoff score. If the
Borderline Group method starts by defining the boundary between
competence and incompetence and extrapolating to identify the
groups above and below the cutoff score, the Contrasting Groups
method works in the opposite direction. Two contrasting groups of
clearly qualified and unqualified candidates are preselected before
test administration; frequency distributions and percentages are
calculated for group test scores and the threshold is determined by
interpolating.

Only recently have new procedures been proposed for a complex,
multidimensional assessment that encompasses videotaped perform-
ances, reflective essays, analytical and critical responses, and di-
vergent planning exercises, all scored with scoring rubrics across a
variety of subject areas. To set an integrated standard, Jaeger (1993)
has suggested a policy-capturing method in which hypothetical pro-
files of potential candidates’ performances are presented in contrast-
ing sets to judges. Using a four-point scale of competence when rating
the profiles, a judgement policy is created for each judge, using a
variety of mathematical analyses. Performance standards are de-
rived from the aggregated policies of consistent judges. Considered
in light of Berk’s four criteria of practicality, the policy-capturing
method appears to hold limited promise.

Selecting Judges for Standard-Setting

Many scholars suggest that judges be drawn from different constitu-
encies, so that the standard-setting process can systematically rep-
resent “different value positions and areas of expertise” (Shepard,
1980, p. 454; Hambleton & Powell, 1983; Jaeger, 1978) to increase
the validity of the recommended standards. Yet few specific guide-
lines have been proffered either for selecting these judges or for
meaningfully incorporating educational stakeholder groups into the
standard-setting process. To what degree should judges have exper-
tise in the subject matter being tested, or knowledge of the attributes
of the population being tested? Is a panel of classroom teachers pre-
ferred over a mixed panel of educators and non-educators? Will a
standard produced by a “blue-ribbon” panel be more credible than
that produced by an anonymous jury?
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Two studies begin to answer these questions. An ill-fated attempt
to combine both educators and non-educators on an American stand-
ards panel occurred for the 1990 National Assessment of Educa-
tional Progress (NAEP) in Mathematics (Bourque & Hambleton,
1993). Competing organizational agendas of stakeholder groups,
insufficient training time, a lack of consensus among stakeholders
about correct procedures, and a lack of expertise on the part of del-
egated judges were cited as difficulties. However, when both teach-
ers and university faculty were mixed in a two-stage Angoff
procedure (Busch & Jaeger, 1990), and provided both item statis-
tics and actual examinee performance data, judges were “reasoned
in their decisions.” Although “public school teachers shifted in the
direction of the mean standard initially recommended by the col-
lege and university judges” (p. 153), possibly because of the prestige
associated with the latter group, the difference in standards pro-
duced by the two groups was reasonably small.

Indeed, Jaeger (1989a) distinguishes between standards established
by policy makers, whose authority to establish test standards de-
rives from position rather than qualification, and those that are based
on specialists’ judgements concerning the difficulty of test items.
For the latter type, it is necessary to recruit judges who have exper-
tise “in the domains being tested and in the roles sought by success-
ful examinees” (p. 3). Experts are distinguishable by their ability to
organize and perceive large meaningful patterns in their domains;
their skill in analyzing problems rapidly, deeply, and qualitatively;
their skills in self-monitoring and judging problem difficulty; and
their elaborated semantic memory. Judges should be selected using
procedures that permit generalization of their collective recommen-
dations to well-defined populations. The numbers of judges neces-
sary should provide a statistically precise estimation of the standard
that would be recommended by an entire population of judges.

Just as there are few guidelines for selecting a heterogeneous sam-
ple of judges, there are also disagreements about proper procedures
for ensuring these judges produce a reliable standard. Some schol-
ars prescribe an iterative process to minimize the undesirable effect
of group domination by a few vociferous members, to have judges
privately record colleagues’ opinions to balance their individual de-
cision making, and to carefully control discussions to reduce “ex-
plicit references of group members to their own positions”
(Fitzpatrick, 1984, p. 17). In contrast, others recommend that dis-
cussions around individual test items should focus on those judges
who diverge most in their ratings from the group’s provisional stand-
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ard (Arrasmith & Hambleton, 1988; Livingston & Zieky, 1982). Some
researchers have suggested that test standards be based on the
median distribution of judges’ recommendations, rather than the
mean, to moderate extreme recommendations. Critics counter that
the median is a less stable statistic than the mean (Jaeger, 1989a).
Yet other scholars suggest using the trimmed mean—that is, ex-
cluding extreme recommendations (Livingston & Zieky, 1982). This
practice may be incompatible with, even counterproductive to, the
inclusionary purposes of incorporating nonexperts in a process de-
signed to address issues of public accountability.

Two standard-setting approaches that have been used successfully
in province-wide Saskatchewan student assessments follow.

STANDARD SETTING IN SASKATCHEWAN

Curriculum Evaluation

Saskatchewan’s Curriculum Evaluation program is designed to moni-
tor the effectiveness of new, provincially developed curriculum, to
determine levels of curriculum implementation, and to identify
strengths and weaknesses that will assist educators in making in-
structional improvements. In 1993, the first evaluation was con-
ducted with grades 1 to 5 science curricula. Because the program
was for purposes of curriculum and instructional improvement rather
than public accountability, standards were set by grade-level pan-
els of teachers experienced with the philosophy and content of the
curriculum in question. Urban, rural, and northern teachers were
selected to provide broad provincial representation.

Initially, the various test items and answer keys were sorted ac-
cording to the Factors of Scientific Literacy, or skill objectives, iden-
tified in the provincial curriculum guide. The teacher-judges then
reviewed all materials and discussed at length the expected levels
of student achievement according to a five-point scale for each con-
tent and skill area assessed. Judges were asked to consider the
number of years allowed for curriculum implementation, the amount
of direction suggested in the curriculum guide concerning antici-
pated levels of student mastery, and the assessment items’ perceived
degree of difficulty.

A department facilitator led standards committee members through
a three-stage, iterative process. In the first stage, no actual achieve-
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ment results were provided. Instead, based on their personal class-
room and curriculum experience, the teachers were asked to con-
sider what minimum scores students at each grade level would have
to achieve, on clusters of items representing the various content and
skill areas, for performance to be described as strong, very good,
satisfactory, marginal, or weak. Descriptions for these performances
were elicited as judges discussed potential cutoff scores. Eventually
a consensus was reached by each of the grade level committees on
the cutoff scores to be provisionally applied in setting standards for
each content and skill area.

In the second stage, the cutoff scores were used to calculate the pro-
portion of students that actually achieved each of the five perform-
ance levels. These data were then presented to the standards
committee, and discussion followed on the relationship between the
actual student results and the provisional expectations or stand-
ards set in the first stage of the process. To illustrate this process,
Tables 1 to 4 show, for four of six Standards for Student Perform-
ance (Dimensions of Scientific Literacy) in grade 5 science, the cut-
off scores that were derived for each curriculum skill objective and
performance category, the actual mean scores students attained for
each skill area, and the proportion of classrooms that reached each
performance category, based on the cutoff scores. Each assessment
item was weighted equally and given a value of 1.0; therefore, the
cutoff scores are expressed as decimal fractions.

In the third stage, the empanelled judges were given the opportu-
nity to revise their standards when it was deemed necessary. Again,
as the committee considered student results along with the stand-
ards or cutoff scores, consensus was reached on final standards. In
the Science Curriculum Evaluation project, judges made only two
minor adjustments to their initial standards in light of actual stu-
dent results.

Provincial Learning Assessment

The 1994 Provincial Learning Assessment in Language Arts was
designed to provide reliable information to the Department of Edu-
cation, Training and Employment and the general public about
grades 5, 8, and 11 students’ skills in reading and writing. Because
the program’s primary purpose is to address issues of public account-
ability, and because information is collected for inclusion in a wider
education indicators’ framework that has been established through
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Table 1(a)Table 1(a)Table 1(a)Table 1(a)Table 1(a)
Standards for Student Performance: Nature of ScienceStandards for Student Performance: Nature of ScienceStandards for Student Performance: Nature of ScienceStandards for Student Performance: Nature of ScienceStandards for Student Performance: Nature of Science

Factor of Student Performance Categories (cutoff scores)a

Scientific Literacy Strong Very Good Satisfactory Marginal Weak
(Skill Objectives) (ST) (VG) (S) (M) (W)

A2 Historic .70 .65 .55 .35 <.35
A3 Holistic .70 .60 .50 .30 <.30
A4 Replicable .65 .50 .35 .20 <.20
A5 Empirical .75 .65 .55 .35 <.35
Nature of Science .70 .60 .47 .30 <.30

Table 1(b)Table 1(b)Table 1(b)Table 1(b)Table 1(b)
Standards for Student Performance: Nature of ScienceStandards for Student Performance: Nature of ScienceStandards for Student Performance: Nature of ScienceStandards for Student Performance: Nature of ScienceStandards for Student Performance: Nature of Science

Factor of Student Performance Categories (cutoff scores)a

Scientific Literacy Actual Performance Proportion of Classrooms
(Skill Objectives) Mean Category in Each Category (%)

Wb Pb (W) (P) ST VG S M W
W/P W/P W/P W/P W/P

A2 Historic .44 ––  M ––
A3 Holistic .57 ––  S ––
A4 Replicable .53 .29  VG M
A5 Empirical .45 .87  M ST
Nature of Science .53 .58 S S   6.4 21.2 47.4 21.2 3.8

15.4 36.9 38.5 7.7 1.5

a The cut–off score is the minimum score needed to achieve the student performance category.
b W refers to student achievement on written assessment tests. P refers to student achievement on

performance assessment or practical tasks. Under “Proportion of classrooms in Each Category
(%)”, the top row of numbers refers to the written assessment tests; the bottom row of numbers
refers to the performance assessment or practical tasks.

the joint efforts of a wide range of educational stakeholders in the
province, standards were established by empanelled grade-level
groups of judges designated by the major stakeholder organizations
in Saskatchewan’s educational system.

The standards committee consisted of delegates from the teaching
profession chosen to represent rural, urban, and northern school set-
tings; the Saskatchewan Teachers’ Federation; the Saskatchewan
Chamber of Commerce; postsecondary institutions including the two
universities; the Saskatchewan School Trustees Association; the
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Table 2(a)Table 2(a)Table 2(a)Table 2(a)Table 2(a)
Standards for Student Performance: Key Science ConceptsStandards for Student Performance: Key Science ConceptsStandards for Student Performance: Key Science ConceptsStandards for Student Performance: Key Science ConceptsStandards for Student Performance: Key Science Concepts

Factor of Student Performance Categories (cutoff scores)a

Scientific Literacy Strong Very Good Satisfactory Marginal Weak
(Skill Objectives) (ST) (VG) (S) (M) (W)

B1 Change .50 .40 .30 .20 <.20
B2 Interaction .60 .50 .40 .30 <.30
B4 Organism .60 .50 .40 .30 <.30
B6 Symmetry .90 .80 .70 .60 <.60
B7 Force .70 .50 .30 .20 <.20
B8 Quantification .75 .65 .50 .40 <.40
B12 Conservation .70 .65 .60 .45 <.45
B13 Energy–matter .65 .55 .50 .40 <.40
B14 Cycle .90 .75 .50 .40 <.40
B16 System .70 .65 .50 .35 <.35
Key Science Concepts .70 .60 .47 .30 <.30

Table 2(b)Table 2(b)Table 2(b)Table 2(b)Table 2(b)
Standards for Student Performance: Key Science ConceptsStandards for Student Performance: Key Science ConceptsStandards for Student Performance: Key Science ConceptsStandards for Student Performance: Key Science ConceptsStandards for Student Performance: Key Science Concepts

Factor of Student Performance Categories (cutoff scores)a

Scientific Literacy Actual Performance Proportion of Classrooms
(Skill Objectives) Mean Category in Each Category (%)

Wb Pb (W) (P) ST VG S M W
W/P W/P W/P W/P W/P

B1 Change .39 .42  S VG
B2 Interaction .36 ––  M ––
B4 Organism .50 ––  VG ––
B6 Symmetry .65 .64  M M
B7 Force .60 .07  VG W
B8 Quantification .52 .87  S ST
B12 Conservation .60 –– S ––
B13 Energy–matter .49 –– M ––
B14 Cycle .51 –– S ––
B16 System .57 –– S ––
Key Science Concepts .53 .58 S S 1.9 10.8 58.4 23.0 5.8

11.6 44.9 37.7 2.9 2.9

a The cut–off score is the minimum score needed to achieve the student performance category.
b W refers to student achievement on written assessment tests. P refers to student achievement on

performance assessment or practical tasks. Under “Proportion of classrooms in Each Category
(%)”, the top row of numbers refers to the written assessment tests; the bottom row of numbers
refers to the performance assessment or practical tasks.
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Table 3(a)Table 3(a)Table 3(a)Table 3(a)Table 3(a)
Standards for Student Performance: Processes of ScienceStandards for Student Performance: Processes of ScienceStandards for Student Performance: Processes of ScienceStandards for Student Performance: Processes of ScienceStandards for Student Performance: Processes of Science

Factor of Student Performance Categories (cutoff scores)a

Scientific Literacy Strong Very Good Satisfactory Marginal Weak
(Skill Objectives) (ST) (VG) (S) (M) (W)

C1 Classifying .80 .67 .55 .25 <.25
C2 Communicating .80 .70 .60 .20 <.20
C3 Observing and

describing .80 .70 .60 .40 <.40
C5 Measuring .90 .80 .70 .60 <.60
C6 Questioning .65 .50 .40 .20 <.20
C7 Using numbers .55 .35 .20 0 N/A
C8 Hypothesizing .65 .55 .40 .20 <.20
C9 Inferring .70 .55 .40 .25 <.25
C10 Predicting .80 .70 .60 .45 <.45
C11 Controlling variables .65 .50 .30 .15 <.15
C12 Interpreting data .65 .55 .40 .20 <.20
Processes of Science .72 .60 .47 .26 <.26

Table 3(b)Table 3(b)Table 3(b)Table 3(b)Table 3(b)
Standards for Student Performance: Processes of ScienceStandards for Student Performance: Processes of ScienceStandards for Student Performance: Processes of ScienceStandards for Student Performance: Processes of ScienceStandards for Student Performance: Processes of Science

Factor of Student Performance Categories (cutoff scores)a

Scientific Literacy Actual Performance Proportion of Classrooms
(Skill Objectives) Mean Category in Each Category (%)

Wb Pb (W) (P) ST VG S M W
W/P W/P W/P W/P W/P

C1 Classifying .48 ––  M ––
C2 Communicating .49 .91  M ST
C3 Observing and

describing .37 .58 W M
C5 Measuring .47 .87 W VG
C6 Questioning .56 –– VG ––
C7 Using numbers .62 –– ST ––
C8 Hypothesizing .38 .29 M M
C9 Inferring .49 .37 S M
C10 Predicting .54 .88 M ST
C11 Controlling variables .41 –– S ––
C12 Interpreting data .56 .35 VG M
Processes of Science .49 .52 S S 1.3 5.8 60.2 32.1 0.6

0.0 24.6 60.9 14.5 0.0

a The cut–off score is the minimum score needed to achieve the student performance category.
b W refers to student achievement on written assessment tests. P refers to student achievement on

performance assessment or practical tasks. Under “Proportion of classrooms in Each Category
(%)”, the top row of numbers refers to the written assessment tests; the bottom row of numbers
refers to the performance assessment or practical tasks.
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Table 4(a)Table 4(a)Table 4(a)Table 4(a)Table 4(a)
Standards for Student Performance: Scientific and Technical SkillsStandards for Student Performance: Scientific and Technical SkillsStandards for Student Performance: Scientific and Technical SkillsStandards for Student Performance: Scientific and Technical SkillsStandards for Student Performance: Scientific and Technical Skills

Factor of Student Performance Categories (cutoff scores)a

Scientific Literacy Strong Very Good Satisfactory Marginal Weak
(Skill Objectives) (ST) (VG) (S) (M) (W)

E2 Using natural
environments .90 .80 .65 .50 <.50

E3 Using equipment
safely .88 .80 .70 .55 <.55

E7 Manipulative ability .95 .90 .80 .75 <.75
E10 Measuring

temperature .90 .85 .75 .70 <.70
E11 Measuring mass .80 .75 .60 .50 <.50
Scientific and
Technical Skills .89 .82 .70 .60 <.60

Table 4(b)Table 4(b)Table 4(b)Table 4(b)Table 4(b)
Standards for Student Performance: Scientific and Technical SkillsStandards for Student Performance: Scientific and Technical SkillsStandards for Student Performance: Scientific and Technical SkillsStandards for Student Performance: Scientific and Technical SkillsStandards for Student Performance: Scientific and Technical Skills

Factor of Student Performance Categories (cutoff scores)a

Scientific Literacy Actual Performance Proportion of Classrooms
(Skill Objectives) Mean Category in Each Category (%)

Wb Pb (W) (P) ST VG S M W
W/P W/P W/P W/P W/P

E2 Using natural
environments .65 ––  S ––

E3 Using equipment
safely .66 .78 M S

E7 Manipulative ability –– .89 –– S
E10 Measuring

temperature .77 .93 S ST
E11 Measuring mass .54 .87 M ST
Scientific and
Technical Skills .63 .87 M VG 1.9 1.9 20.6 39.1 36.5

14.5 37.7 36.2 7.3 4.3

a The cut–off score is the minimum score needed to achieve the student performance category.
b W refers to student achievement on written assessment tests. P refers to student achievement on

performance assessment or practical tasks. Under “Proportion of classrooms in Each Category
(%)”, the top row of numbers refers to the written assessment tests; the bottom row of numbers
refers to the performance assessment or practical tasks.
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League of Educational Administrators, Directors and Superintend-
ents; and curriculum specialists from the Department of Education,
Training and Employment. When selecting delegates, the
stakeholder organizations were advised to select representatives
from a variety of backgrounds who believed in collaborative deci-
sion making and had some experience with youth in the area of lit-
eracy, as general qualifications. The 26 members worked in three
grade-level subcommittees.

All members were advised that the standards were to be consid-
ered, along with actual student achievement results, in the context
of the Provincial Education Indicators Program. Standards would
highlight strengths and weaknesses in student performance and
would suggest improvements in curriculum, public policy, and in-
structional strategies. The standards would become two-year tar-
gets for students, parents, and educational professionals until the
next test cycle.

Standards were established for five dimensions of writing and five
types of higher-order reading skills, as well as for the reading and
writing instruments as a whole at each of the three grades, using a
modification of the Angoff method. Because both educational pro-
fessionals and nonexperts were empanelled, judges based their de-
cisions directly on scoring criteria and examples of actual student
work, which had been used for scoring to exemplify the five per-
formance levels. Reading criteria reflected the foundational objec-
tives of impending departmental curricula; writing criteria reflected
both nationally and internationally accepted scales of achievement.
Copies of test instruments, achievement scales, and scoring bulle-
tins were confidentially mailed to members to aid their preparation
in advance of the standard-setting exercise.

Standards were developed in a three-stage, iterative process. In the
first stage, facilitators reviewed the reading or writing task, described
the criteria used in scoring the item(s), and presented examples of
student work at each performance level. Judges were then asked,
“In this skill area, what percentage of the regular stream school
population should be able to attain each performance level?” With-
out consulting others, judges privately wrote down on a tally sheet
their preliminary estimates of proportions of students who should
attain each of the five levels. Tally sheets were collected, and a mean
distribution was calculated and distributed to all judges.
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In the second stage, judges were invited to individually provide com-
ments on the preliminary mean distribution. Comments were re-
stricted to the nature or complexity of the task or questions, the
criteria used for scoring student work, the examples of student work
presented, and attributes of the school population being tested. Once
every judge had spoken, a short group discussion was conducted to
allow additional viewpoints to be expressed. Members were then
given an opportunity to privately revise their preliminary estimates
in light of the insights and comments generated by the panel. The
revised estimates were written down on a tally sheet, collected, and
averaged to produce a revised mean distribution.

The third stage was an informed review: judges were given actual
student results along with the revised mean distribution they had
provisionally set as a standard. Each judge was again invited to
comment in turn on the committee’s revised mean distribution and
to participate in a short group discussion. Having heard everyone
speak, all members were allowed a second opportunity to privately
revise their estimates in light of the comments made and the ac-
tual results presented. Tally sheets were collected, and a mean dis-
tribution of the group’s individual expectations was calculated to
produce a standard for the reading or writing skill area under con-
sideration.

Tables 5 through 8 illustrate the voting patterns of judges partici-
pating in the Provincial Learning Assessment exercise for two of
the three grades involved and two of ten skill areas under review.
The patterns were typical of those for the entire standard-setting
session. Although the design of the exercise did not allow individual
judges’ voting profiles to be mapped, a comparison of standard de-
viations and mean ratings with actual results permits an analysis
of the consistency or consensus achieved.

In judging students’ overall writing ability, both the grade 5 and
grade 11 subcommittee members’ estimates converged across the
three rounds of the exercise, as evidenced through the general trend
of contraction in standard deviations. Most divergence was evident
in adjudicating level 3 and level 4 skill, that is at the mid-to-upper
ranges of performance. Presentation of the actual results for the
grade 5 subcommittee facilitated even greater consistency in final
summative standards; for the grade 11 panel the presentation of
performance data allowed for general consistency except for level 3
performance, where the standard deviation increased markedly in
round 3. Mean scores at grade 11 also stabilized near the actual
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results except for performance level 3, which witnessed an 11-point
adjustment in the mean standard between round 1 and round 3.

When making decisions about student reading comprehension com-
petence, judges’ voting patterns for grade 5 did converge through
discussions between rounds 1 and 2. But the presentation of actual
student achievement results in round 3 had the opposite effect for
the grade 5 subcommittee members; standard deviations increased
markedly for estimates of what students should be able to achieve
for the top four performance levels as did the mean standards prof-
fered by subcommittee members. On the other hand, the overall vot-
ing patterns of grade 11 judges stabilized across the three rounds,
and standard deviations generally narrowed except for performance
levels 3 and 4.

Taken together, voting patterns suggest that the procedure employed
for the Learning Assessment did facilitate a general convergence of
stakeholder judgements for provincial literacy standards. However,
the presentation of actual results sometimes resulted in diverging
judgements, particularly for levels 3 and 4 performance. The het-
erogeneous panel of judges could generally reconcile expectations
for lower- and upper-range competence, but had difficulty adopting
a shared view of what should constitute mid-range competence. Sta-
ble voting patterns did not emerge in several instances after actual
performance data were presented.

Nevertheless, overall patterns of convergence indicate that empan-
elled stakeholder representatives were collaborative and consensual
in their decision making. The adjustments in scores to reflect actual
normative data suggest that judges based their decisions on infor-
mation provided by the standard-setting procedure. That the over-
all standards approximated a normal distribution curve suggests
that judges were sensitive to the typical range of student ability.
That grade 5 judges permitted actual reading comprehension re-
sults at the upper ranges to exceed their desired performance stand-
ards demonstrates a reasoned approach to defining what students
should be able to do.

DISCUSSION

Although the two procedures employed in Saskatchewan were both
variations of Angoff’s method, a number of differences are appar-
ent. The Provincial Learning Assessment exercise proceeded on the
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basis of performance levels and criteria that had been established
prior to scoring, and the Curriculum Evaluation project used the
standard-setting exercise as a vehicle for defining the performance
descriptions. Both procedures worked well. Although the former an-
chored standards more directly in scoring judgements, the latter was
deemed more satisfactory to judges: giving the judges the task of
not only establishing expectations but also defining the perform-
ance levels enabled them to develop more ownership of the finished
product.

More importantly, the two procedures employed two different no-
tions of consensus. Because of anticipated divergent expectations
between educator and non-educator judges for the Provincial Learn-
ing Assessment, the procedure aimed only at deriving a mathemati-
cal merging of judges’ expectations rather than an actual consensus
ad idem or meeting of all the minds involved. On the other hand,
the Science Curriculum Evaluation exercise was predicated on ac-
tual group consensus of the empanelled judges; a hung jury was not
allowed. In general, judges in the Learning Assessment believed that
a mathematical consensus without simultaneous social consensus
tended to undermine the validity of the standard.

The pivot around which all standard-setting procedures revolve is
the question to which judges are to respond. For the Saskatchewan
Learning Assessment exercise, facilitators asked about the percent-
ages of students who should be able to attain the desired levels of
performance; the Curriculum Evaluation exercise hinged on the per-
centages of students who would be able to attain each level. The
first asked judges to conceptualize, in the ideal, what the potential
is for student performance, but the second asked for a formulation,
in light of the reality of classroom experience, of actual student com-
petence. In a sense, the former defined expectations as targets,
whereas the latter defined expectations as thresholds of acceptabil-
ity. The effect of varying questions on the resultant standard war-
rants further investigation. Having an empanelled jury answer both
questions, and noting commentary on individual ballots to explain
the discrepancy in their estimates, may facilitate interpretation.

In both Saskatchewan projects, judges were selected from constitu-
encies that did not have a detailed knowledge of the assessment
design, test construction assumptions, or scoring procedures prior
to the exercise. Contamination of judgement through experience
with preceding assessment phases was deemed possible, leading to
unreliable standards. However, for both exercises, a considerable
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amount of time was spent briefing judges about the purposes,
premises, and preceding phases of the projects. Securing the judges’
endorsement of or even acquiescence to these premises and proc-
esses of standard-setting exercises may prove disruptive and time-
consuming, and may subsequently colour the essential task of
judging student performance. Future projects will explore this is-
sue of cross-contamination or cross-fertilization through continuity
of membership between the different tasks of scoring and judging
student performance.

For both standard-setting exercises, judges were deliberately se-
lected from remote and northern settings, as well as from Aborigi-
nal communities. These perspectives were brought to the
adjudication of student performance so that the resultant standard
was culturally and geographically sensitive. For the Provincial
Learning Assessment exercise, however, concerns were expressed
that the standard-setting procedure did not reflect the traditional
practices of Aboriginal peoples. In Saskatchewan, the justice sys-
tem has made adaptations to its court procedures, through sentenc-
ing circles, for high-stakes judgements about young adult offenders.
Future projects may adapt the standard-setting procedure to cus-
tomary Aboriginal practices for making “low-stakes” judgements
about educational performance.

Evaluating the Effectiveness of Standards-setting Methods

An educational standard-setting procedure can be conceived and
evaluated from a variety of perspectives: as a “due-process” mecha-
nism for having judges make reasoned and informed decisions about
student competence; as a procedure for measuring the match be-
tween what educators intend to do and what they actually have done;
or as an instrument of policy for drawing together competing
stakeholder interests and values to define systemic performance.
The confidence one might have in a performance standard may be
determined through examining both the internal consistency of
judges’ voting patterns—as provided above—or through comparisons
with external criteria (Kane, 1994).

Considered in light of Berk’s (1986) selection criteria:

• Both the Science Curriculum Evaluation and the Language
Arts Learning Assessment procedures yielded appropriate
classification information given the differing purposes of the
assessments.
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• Both methods used in Saskatchewan were sensitive to ac-
tual examinee performance because performance data for
the identified skills were shared with the panelists to in-
form their setting of final standards. In addition, item diffi-
culty statistics were provided to panelists for the reading
component of the Learning Assessment exercise.

• The Curriculum Evaluation exercise was more sensitive to
current or potential instructional practices, because
panelists were practising teachers who represented all re-
gions of the province. On the other hand, some standard-
setters in the Learning Assessment exercise felt that the
method did not adequately attend to the provincial circum-
stance where language arts curricula are in a state of tran-
sition.

• Both exercises employed statistically sound procedures,
through simple means and percentages, which accurately
represented both the actual profiles of student achievement
and the collective expectations of standard-setters.

• Judges’ consideration of standard errors of measurement
in both Saskatchewan exercises was unnecessary given the
low-stakes purposes of the assessments, although panelists
in the latter were provided with data about possible sam-
pling error and indices of scoring consistency.

• Both methods facilitated valid decision making. By provid-
ing a rating of classroom achievement in light of curricular
expectations, decision makers were provided with useful
information about elementary science curriculum implemen-
tation and impact; the Learning Assessment exercise yielded
nuanced information about strengths and weaknesses in
student literacy skills, in light of stakeholder opinion, for
public accountability and instructional planning purposes.

To summarize, the standard-setting method used in the grade 5 sci-
ence curriculum evaluation was practical and easy to implement
and compute. It produced the required information, and the panelists
were very comfortable and satisfied with the process. In the Lan-
guage Arts Learning Assessment exercise, all judges believed that
input from the various parties and organizations was valuable and
useful. However, some panelists believed that the procedure would
be difficult to explain to those not present.



LA REVUE CANADIENNE D'ÉVALUATION DE PROGRAMME 59

CONCLUSION

Quite clearly, more work remains in the Canadian setting for this
crucial evaluative activity. More research is required into the vari-
ous types and sources of evidence upon which judges make their
decisions, and the relative effectiveness of various standard-setting
methods in supplying judges with that information in their decision
making. Standard-setting methods must be sensitive to the various
cultural perspectives that judges bring to the table, and must be
clearly explained to judges before they arrive at the standard-set-
ting session. Agreement as to the assessment design, criteria em-
ployed in scoring, and specific standard-setting procedures must be
secured before embarking on the task at hand. Thorough orienta-
tion and training of judges in the procedures is a prerequisite.

Because education is a provincial responsibility in Canada, provin-
cial ministries of education must further explore methods for estab-
lishing student achievement standards for provincial and national
assessments. This must be done if questions related to public ac-
countability in education are to be adequately addressed.
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EMPOWERMENTEVALUATION AND CROSS-
CULTURAL EVALUATION
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Abstract: Westerncountriescurrentlydonatelargesumsofmoneyto de
veloping countries.This moneyis usedto fund programsthat
providehumanitarianassistance,protecttheenvironment,build
democracy,and encourageeconomicgrowth. In the implemen
tation of suchprograms,donoragenciesoftenadopta top-down
approachin which intendedbeneficiarieshave little involve
ment.Empowermentevaluationcouldbeusedasatool for over
comingthis problem.Empowermentevaluationis, asthename
implies, a collectionof evaluationtechniquesthat promotethe
empowermentprocess.The empowermentprocesshasbeen
thoughtof ashaving five stages,and evaluationcan play an
importantrole in most ofthesestages.

Résumé: Présentementles paysde l’Ouest accordede grossessommes
d’argentauxpaysenvoiededéveloppement.Cetargentestdis
tribué afin de pourvoir aux programmesd’aide a l’assistance
humanitaire, la protectionde l’environnement,l’implantation
dela démocratie,etl’encouragementa Ia croissanceéconomique.
Dansl’implantation de cesprogrammes,lesagencesdonatrices
adoptentsouventune approchepar laquefle ellesexigentpeu
d’implication cle la part du bénéficiaire.L’évaluationde l’habi
litation peutservir d’outil pour surmonterce problème.L’éva
luation de l’habilitation est, comme le nom l’indique, une
collectionde techniquesd’évaluationqui promeutle processus
de l’habilitation. Le processusde l’habilitation comportecinq
étapes,etl’évaluationpeutjouerun role importantdanspresque
toutesles étapes.

Westerncountriescurrentlydonatelargesumsofmoney
to developingcountries.The CanadianInternationalDevelopment
AgencyCIDA, thegovernmentagencythat managesmostofCana
da’s international development assistance programs, spent
$2,196,840,000in 1992-93CIDA, 1994. This moneywas usedto
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fund programsthat alleviate poverty, achieveeconomicstability,
increasewomen’sparticipation in development,fosterenvironmen
tally sounddevelopment,securefoodsupplies,andensureaccessto
energyresources.

In the implementationof suchprograms,internationaldonoragen
ciesoften adopta top-downapproachBamberger,1990.Decisions
regardingselection,design, implementation, and evaluation are
madeby thedonoragencyin consultationwith nationalgovernments.
The intendedbeneficiariestypically havevery little involvementin
the programsSnyder& Doan, 1995. Failureto involve beneficiar
ies canhave severaldeleteriouseffects,including unwillingnessto
pay service charges,rejectionof responsibility for project mainte
nance, a senseof alienation, and a feeling of disempowerment
Bamberger,1990.

Empowermentevaluationhasrecentlybeenlinked to international
evaluationFetterman, 1994. The purposeof this paperis to sug
gestthat empowermentevaluationcouldbe usedto overcomeprob
lemswith internationaldevelopmentprograms.

EMPOWERMENTEVALUATION

Empowermentevaluationis, as the nameimplies, a collection of
evaluationtechniquesthat promotetheempowermentprocesssee
Fetterman[1993] for an alternativedefinition. The empowerment
processConger & Kanungo, 1988; Fetterman, 1994 has been
thoughtof ashaving five stages:the first stageis the diagnosisof
conditionsthat causepeopleto havefeelingsofpowerlessness.This
leadsto the implementationof empowermentstrategiesin stage2.
In stage3, strategiesare employedwith the purposeof providing
peoplewith self-efficacyinformation. As a result of receivingsuch
information,peoplefeel empoweredin stage4, and thebehavioural
effectsof empowermentaredocumentedin stage5. Evaluationcan
play an important role in mostof thesestages.

StageOne

Thefirst stagein the empowermentprocessis the identification of
conditionsleadingto apsychologicalstateofpowerlessnessConger
& Kanungo,1988. For example,genderinequity, poverty,illiteracy,
andpoor healthmayall contributeto thepowerlessnessof women’s
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groupsin someCentralAmerican countries.Evaluatorscan facili
tatetheidentification of theconditionsleadingto women’spower
lessnessby involving themin environmentscans,needassessments,
andclimatesurveys.In this manner,evaluatorscanhelp benefici
ariesto haveinput into the processusedto selectanddesigninter
nationaldevelopmentprograms.

Environmentalscanningis typically associatedwith strategicplan
ning Goodstein,1992. It occurswhenevaluatorsandbeneficiaries
directtheirattentionto theinternalandexternalenvironmentsthat
confront them. When beneficiariesexaminethe internal environ
ment,theymustconsidertwo things:thegroups’strengthsandweak
nesses.For example,thestrengthsof women’sgroupsmay consist
of specialknowledge,skills, andabilities.Weaknessesmay include
genderinequity,poverty, illiteracy, andpoor health.

When beneficiariesexaminetheexternalenvironment,thereare
alsotwo thingsthatmustbe considered:opportunitiesandthreats.
Opportunitiesthatareavailableto thewomenmight includedevel
opmentgrants,thenearbyplacementof adevelopmentaidworker,
or training/educationprograms.Threatsto the women might in
clude changesin values,mores, andtraditions.Scanningexternal
andinternal environmentsultimately leadsto the identificationof
strategicissues.Strategiescanthenbe formulatedto managethese
issues.

Programsarealsooften predicatedupontheresultsof a needsas
sessment.A needsassessmenttypically identifles.thediscrepancy
betweena presentstateof affairs andan ideal or desirablestateof
affairs. The needsare thenrankedby importance.Oncethe most
importantneedsareidentified, they may becomethebasis for es
tablishingprograms.Programmaticactivitiescanbe carriedout to
meetthe identified needs.For example,a needsassessmentdone
with andfor women’sgroupsin someCentralAmericancountries
might showthatthegroupsneedaccessto capital,healthclinics, or
non-formaleducationprograms.

A climate surveyis a surveycarried out with the intent of reveal
ing thecollective mood of membersof an organizationor institu
tion. Oftentimestheclimate surveyincludesitemsthat attemptto
assesssatisfactionwith social,financial,educational,psychological,
andpolitical aspectsof theorganization.Programscanbe founded
to ameliorate sourcesof dissatisfaction.For example, Central
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American women in a cooperativemight be dissatisfiedwith the
educationalprogramsthat the co-op offers. Therefore,programs
couldbe undertakento augmenttheeducationalofferings.

Evaluationtechniques,suchasthosediscussedabove,canhelp do
nor agenciesidentify thepresentconditionsleadingto thepsycho
logical stateofpowerlessness.Equally importantis theopportunity
that thesetechniquesaffordbeneficiariesto haveinput into project
selectionanddesign.

StageTwo

The secondstagein theempowermentprocessusesprogramactivi
ties to heightenthebeneficiaries’senseof self-efficacyConger &
Kanungo,1988. In additionto moretraditional programactivities,
evaluationin auidof itself can heightenone’s senseof self-efficacy.
This is possibleif evaluationis viewedasan actof cognitionfor the
powerlessratherthan as a transferralof information to decision
makersFreire, 1986.In thismanner,evaluatorscanhelpbenefici
ariesparticipatein theimplementationofinternationaldevelopment
programs.

A heightenedsenseof self-efficacyis similar to Mezirow’s 1989
meaningtransformationsand to Brookfleld’s 1987 critical think
ing. According to Mezirow 1989, meaningperspectivesare the
framesof referencethatwe adoptto helpus perceiveandcompre
hendour experience.Sometimesthemeaningperspectivesthatwe
adoptdistort the interpretationsthatwe attachto the thingsthat
happento us. Faulty, meaningperspectivescan be transformed
throughcritical reflectionof theassumptionsuponwhich they are
based.This is accomplishedwhenpeopleengagein critical discourse
oftheir ideas,beliefs,values,and actions.Throughcritical dialogue,
discussantscanarriveat a"bestjudgement"consensusofthemean
ing oftheir experience.

Evaluationcanprovidethe following elementsthatMezirow 1989
considersessentialto critical dialogue:a completeand accurate
dataon thetopic beingdiscussed;b logical argumentsbasedupon
the data;andc judgementsbasedupon the cogencyof the argu
ments.

For example,an evaluatorand membersof a women’sgroupcould
do anevaluationof sexrolesheldby menandwomenin their com
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munity. Theresultscouldbe presentedto thegroupat their weekly
meeting. The women could then analyze,through discussion,the
assumptionsthat underpintheir roles. The women might discover
that the allocationof rights andresponsibilitieson thebasisofgen
der is not equitable.Theymayfurther decidethat currentsexroles
prohibit themfrom’ doingthings atwhich theywould begood.Thus,
thewomenwould haveachievedaheightenedsenseof self-efficacy.

StageThree

The third stagein theempowermentprocessis to provide self-effi
cacyinformation to thepowerlessConger& Kanungo,1988. The
literatureon organizationalbehaviourhas identified four sources
of suchinformation: direct action,vicariousexperience,verbalper
suasion,and emotionalarousalstate.Evaluationcan provide self-
efficacyinformationthroughdirectactionandvicariousexperience.
This is anotherway that evaluatorscan helpbeneficiariespartici
patein theimplementationofinternationaldevelopmentprograms.

A senseof self-efficacyis of little value if it is not accompaniedby
action.Accordingto Brookfield 1987, critical thinking involves al
ternatingphasesof analysisand action. We questionthe assump
tions that underpinour meaningperspectivesand this naturally
givesway to action. This, in turn, givesriseto new questionsand
further action. The powerlesscan and shouldengagein social ac
tion againstinstitutionsandpracticesthatlegitimizeandapplysanc
tions to supportdistortedbeliefsystemsMezirow, 1989.

Evaluationshould suggestcoursesof action to the powerlessfor
transformingtheir world. For example,a women’sgroup may de
cideto takeactionagainstpovertyby formingarevenue-generating
project to augmentthe incomebroughtin by their spouses.When
the powerlesssuccessfullyengagein transformativeaction, their
feelingsof self-efficacyareenhancedandtheyarethusempowered.
Evaluationmust,therefore,be action-oriented.

Anotherway in which evaluation,and particularly someforms of
qualitative evaluation,may provideinformation on self-efficacyis
through vicariousexperience.Sometypesof evaluationtry to de
scribepeople,places,and things in suchvivid detail that thereader
feels as if he or shewere a part of the programbeing evaluated
Patton,1987. In effect, theevaluatorbecomesthesurrogateeyes
and ears for the reader. Upon reading a detailed narrative
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descriptionof a groupthat hasmasteredits affairs, other power
lessgroupsmaycometo believethat they could do likewise. Vicari
ousefficacyinformation, however,is not aseffectivein empowering
peopleasdirect action.

StageFour

The fourth stageof the empowermentprocessis one in which peo
ple experiencea senseof empowermentConger & Kanungo,1988.
According to Rappaport1987,’ empowermentis a multilevel con
struct that suggestsboth individual determinationover one’s life
anddemocraticparticipationin the life of one’s community.There
may be someculturesin theworld in which individualsrelinquish
their individual determinationfor thegreatergood of the commu
nity. In thosecases,groupempowermentwould betheideal.

Empowermenthasbeenviewedby someresearchersasarelational
constructBacharach& Lawler, 1980;Pfeffer, 1981. If PartyA de
pendsmoreon PartyB thanB dependson A, thenB haspowerover
A. The processof empowerment,in this context,involves lessening
Party A’s dependenceupon Party B. Developmentprogramsthat
arebaseduponthis view ofempowermenthavetried to increasethe
resourcesavailableto lesspowerful parties.

Empowermenthas also beenviewed as a motivational construct
McClelland, 1975; Rotter, 1966. Empowermentin this sensere
fers to an intrinsic needfor self-determinationor a belief in per
sonal self-efficacy. Developmentprogramsbasedupon this view
would attemptto strengthenthisself-efficacybeliefin orderto make
beneficiariesfeelmorepowerful.Theconceptof empowermentevalu
ation advocatedhereis basedprimarily upontheview of empower
ment asamotivationalconstruct.

StageFive

In the fifth stage,theempoweringexperienceleadsto positivebe
haviouraleffects.Effectsthathavebeenassociatedwith higher lev
els of empowermentinclude greater work satisfaction,higher
productivity, organizationaleffectiveness,and higher motivation.
In this stage,evaluatorsandbeneficiariesdocumentoutcomesand
resultsfor thepurposesof programimprovementor accountability
Fetterman,1994. In thismanner,evaluatorscanhelp beneficiar
ies participatein theevaluationof internationaldevelopmentpro
grams.
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I havearguedelsewhereRusson,1995thatevaluationsbasedupon
naturalisticparadigmse.g.,ethnographythatusehumansasdata-
gatheringinstruments,qualitative methods,and inductive analy
sisareagoodwayofevaluatinginternationaldevelopmentprograms.
Such evaluationsoften attemptto discoverhow theprogramlooks
from the inside. By so doing, they avoid chargesofcultural imperi
alism. In addition,naturalisticevaluationsoftenuseholisticdesigns
thattakeinto accountpolitical, economic,social,historical,andcul
tural contexts.Attention to thesecontextshelpsevaluatorsto be
culturally sensitive.Furthermore,naturalisticevaluationsoftenuse
qualitative methods.Unlike somequantitativemethods,thereare
no assumptions’e.g.,randomsampling,normaldistribution,or equal
variancesthat underpinqualitative dataanalysisthat cannotbe
met in most cross-culturalsituations.Lastly, reportsbasedupon
naturalisticparadigmsare often very understandableand mean
ingful to peoplein developingcountriesbecausethey are close to
thestrongoral andnarrativetraditionsof suchculturesCuthbert,
1985.

INTERNATIONAL EMPOWERMENTEVALUATION

In this section,somepedagogicalmethodsofnotedBrazilianeduca
tor PauloFreire arecited as examplesof empowermentevaluation
thathavetakenplacein developingcountries.Additional examples
of theuseof empowermentevaluationin an internationalcontext
canbe foundin thework ofFetterman1994.

The immediate aim of Freire’s 1973 pedagogyis literacy. ‘The
broaderfocus of Freire’swork is to imbue powerlesspeoplewith a
critical consciousnessthatwill enablethemto freethemselvesfrom
oppressiveinfluences.

Freire1986 accomplishesthe tasksstatedabovein thefollowing,
manner.After beinginvited into avillage, evaluatorsandlocal resi
dentsconductneedsassessments,climatesurveys,andenvironment
scans.Teamsof evaluatorsandlocal residentsanalyzethedatain
orderto discovertheuniqueliving codeofthepeople.Theresultsof
the evaluationsare usedto developa curriculum aroundthemes
that aremeaningfulto thepeopleof thecommunity Ladson-Bill
ings, 1995.This curriculumistestedon focusgroupsto ensurethat
thedesiredthemesemergefrom thedata.

The curriculum is next presentedto thepeopleandservesas the
focal point of dialogue.For example,membersof a women’sgroup
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might learnto readwords that dealwith sex roles.As they learn
the words, they have an opportunity to discussissuesassociated
with their role.Throughcritical andliberatingdialogue,thewomen
can cometo understandthemselves,the conditions in which they
live, thefactorsthatinhibit them from beingmorefully human,and
coursesof actionthat maybetakento transformtheir reality.

As Freireexaminestheconstitutiveelementsof dialogue,heidenti
fies two dimensions:reflectionand action.The powerlessmustcon
templatetheir presentreality andits etiology. In addition, the
powerlessmusttakeliberatingactionto changetheircircumstances.
Evaluation is central to this process,which Freire has labeled
"praxis." Evaluationshouldserveasa tool that enablesthepower
lessto reflectupon their world, andthe evaluationshouldsuggest
waysto act in orderto transformit.

One of theultimate goalsof thestrugglefor liberationis the em
powermentof the powerless.Ratherthan acquirethe traditional
form of powerthathasasits aim masteryor control, thepowerless
mustreinventpowerthatis relational,mutual,andreciprocalamong
subjects.In otherwords, thepartiesshouldhaveequalpowerover
eachother.

CONCLUSION

Empowermentevaluationholdsout thepromiseofallowing intended
beneficiariestheopportunityto participatein theselection,design,
implementationandevaluationof developmentprograms.It can do
this by allowing themto do the following:

1. diagnosepowerlessnessthrough climate surveysor envi
ronmentscans;

2. heightena senseof self-efficacyby facilitating meaning
transformationsor critical thinking;

3. reinforcefeelings of self-efficacyby suggestingstrategies
for actionand/orvicariousexperience;

4. documentpositivebehaviouraleffects.

More involvementby beneficiariesin developmentprogramscould
havethesalubriouseffectof motivatingbeneficiariesto payservice
charges,acceptingresponsibilityfor project maintenance,and be
ing activeparticipantsin thedevelopmentprocess.
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Evaluation uses questionnaires as a central data-gathering tech-
nique, yet researchers often appear unaware of recent develop-
ments in questionnaire design. This article reviews issues
beyond the creation of standardized questions and the basic rules
researchers find useful in data collection. These elementary
guidelines remain robust for much evaluation research and
should not be abandoned hastily. However, rapid change in the
theory underlying questionnaire design has important implica-
tions for evaluation. Three themes illustrate these changes.
First, magnitude scales and their use in client satisfaction scales
show how response categories can improve individual questions.
Second, decision theory sees respondents as selecting “correct”
responses from a portfolio of potential answers. In this view,
the answer to a question is conditioned by the values held by
the respondent and his or her perception about the risks of re-
vealing true feelings. Third, in some cases it is possible to cast
the entire questionnaire into a framework that replicates how
choices are made by respondents. In one application, the ques-
tionnaire simulates the decision-making of a consumer in the
market place. Each of these three themes is applied to prob-
lems evaluators face in data collection involving surveys and
questionnaires.

Même si l’évaluation a recours au questionnaire comme tech-
nique fondamentale de collecte de données, les chercheurs
semblent souvent ignorer les progrès récents de la conception
des questionnaires. Dans le présent article, on examine des élé-
ments qui vont au-delà de la création de questions normalisées
et des règles de base que les chercheurs trouvent utiles pour la
collecte de données. De telles lignes directrices demeurent va-
lables pour la plupart des recherches dans le secteur de
l’évaluation des programmes, et elles ne devraient pas être aban-
données à la hâte. Par contre, l’évolution rapide de la théorie
sous-jacente à la conception des questionnaires a des incidences
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importantes sur l’évaluation. Trois thèmes illustrent les change-
ments. Premièrement, les échelles de grandeur et leur utilisa-
tion dans l’établissement des échelles de satisfaction de la
clientèle indiquent comment des catégories de réponse peuvent
améliorer des questions individuelles. Deuxièmement, dans la
théorie de la décision, on considère que les répondants choi-
sissent les réponses «justes» dans un ensemble de réponses
potentielles. Selon un tel point de vue, toute réponse est condi-
tionnée par les valeurs du répondant et par sa perception des
risques liés à la divulgation de ses sentiments réels. Troisième-
ment, il est possible dans certains cas d’élaborer le question-
naire selon un cadre qui reproduit le processus de choix du
répondant. Le questionnaire, par exemple, peut simuler la prise
de décision d’un consommateur dans le marché. Chacun des trois
thèmes est appliqué à des problèmes auxquels doivent faire face
les évaluateurs dans la collecte de données au moyen d’enquêtes
et de questionnaires.

Many references explain how to ask good questions, and
researchers often assume that asking a clear question is not that
difficult. Payne (1951), Belson (1981), Sheatsley (1983), and Con-
verse and Presser (1986) are commonly cited. Most sources on ques-
tionnaire design explore issues of syntax and meaning to derive rules
for proper question phrasing and construction. These rules can be
varied as appropriate for self-administered (mail), telephone, and
in-person surveys.

Questionnaires seem to be developed according to a “vacuum cleaner
theory” of data gathering. Many researchers see questionnaires as
intended to “suck” maximum information from the minds of compli-
ant respondents. We assume that every question is straightforward,
that respondents are passive conveyors of data, that questions do
not affect each other, and that fatigue becomes an issue only on very
long questionnaires.

This review article examines recent developments in questionnaire
design. No new ground is forged. We examine three ideas from this
rapidly evolving area. First, researchers have tried to improve the
clarity of the individual question and its response categories. As an
example, we examine magnitude scales and their use in client satis-
faction surveys that have become common in evaluations of public
services.

Second, we review how respondents “frame” their answers and show
how this is critical to understanding responses. Developments in
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decision theory have changed the way researchers perceive that re-
spondents choose their answers. Respondents are now seen as edit-
ing the information they choose to share with the interviewer.

A third development places questions within a framework that tries
to replicate the context in which respondents make choices. Here
the emphasis is on the structure of the entire questionnaire. Mar-
ket researchers often attempt to place the respondent in a decision-
making context that approximates the process of choosing from a
number of alternatives. Techniques such as contingent valuation
and conjoint analysis are examples of this approach and are dis-
cussed later in this paper.

Before reviewing these three themes, it is useful to touch on the
difficulties that confront the questionnaire designer.

WHY IS QUESTIONNAIRE CONSTRUCTION SO DIFFICULT?

Whether in a conversation or a structured interview, the usual ap-
proach to soliciting information is to ask a question. Conversations
combine questions, answers, unsolicited opinion, and reactions to
what is said. They meander as participants question and probe. Of-
ten in a conversation we inadvertently show misunderstanding, and
much of our time is occupied in clarifying confusion.

The standardized questionnaire is direct, time-limited, and stylized
as it proceeds through a more-or-less-carefully developed sequence
of questions. The focus is to ensure that the researcher’s meaning is
understood in the same way by every respondent. Often, we under-
rate both the difficultly in phrasing specific questions as well as the
influence question positioning has within the questionnaire. Re-
searchers tend to gloss over the differences between complex, mul-
tidimensional human conversations and the simplified, sequential
process of a standardized questionnaire.1

The formal setting of the standardized survey interview imposes
strict controls on what the interviewer may say to help the respond-
ent, and on the range of responses allowed. Of course, in mailed
questionnaires, the interaction between researcher and respondent
is eliminated. This formalism appears to increase the researcher’s
control over the range of responses that may be provided, but as
Belson (1981) shows, these assumptions are quite wrong. Respond-
ents freely interpret question meaning. Based on examples cited by
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Belson, we now know it is essential to leave no term unexplained or
undefined. In the question “Are TV shows too violent for children?”,
we need to define “children” in terms of age and “TV shows” in terms
of time of day. The researcher is challenged to define what “too vio-
lent” means. The need to clarify meaning, commonly called “ground-
ing the question,” stands in contrast to the usual dictum that
questions should be concise.

The reference point of the respondent is also widely understood to
be important. Culture and gender are frequent sources of variation
in understanding between researcher and respondent. Men and
women often hear the same question in quite different ways. Pre-
testing instruments, grounding the question and providing expla-
nations for each term can reduce the variation in understanding.
However, the cultural, social and economic class of the respondent
influences interpretation and comfort in responding to a specific
question.

For example, ratings of customer service are notorious in their “in-
ter-rater variability” with some respondents providing a high score
and others a low score to what is objectively the same level of serv-
ice. As Devlin, Dong and Brown (1993) show, expectations condition
perceived level of service. The reference point of the respondent must
be understood before meaning can be extracted from the satisfac-
tion scale. This may seem an obvious point, yet to clarify meaning,
questionnaires must become longer, explaining context and not col-
lecting the “real” information! This is difficult in an era of constrained
evaluation resources.

IMPROVING THE INDIVIDUAL QUESTION

The first development in questionnaire design we discuss is at the
individual item level. The typical closed-response category consists
of categories with words that label discrete levels. However, words
are slippery. Compare two common scales used in client satisfac-
tion questions:

• Very Poor, Poor, Average, Good, Very Good
• Very Bad, Bad, Fair, Good, Very Good.

Although they appear superficially similar, a considerable differ-
ence exists in these two scales, especially in comparing the words
“average” and “fair.” Some interpret fair as less than average; others
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think of fair as meaning something good or just. In the typical sur-
vey, respondents are allowed to interpret the response alternatives.
Individual understanding is unknown to the interviewer unless a
question is asked to clarify. Modern advertising has also rendered
many adjectives without meaning (“stupendous, gargantuan, mon-
ster discounts,” “Bill and Ted’s very excellent vacation,” etc.).

One can improve the Likert scaling process, especially in a telephone
interview, by using a two-step process.

1. What do you think of the program? Is it good or bad?
2. PROBE BASED ON RESPONSE: Would you say it is just

good or is it very good (just bad or is it very bad)?

This two-step question asks the respondent to provide a general
impression, positive or negative, and then refine this degree of feel-
ing. The five-point scale forces the respondents to “visualize” the
scale and then position themselves within that spectrum. This is a
mentally demanding task and the common use of seven-point scales
in telephone surveys is difficult to understand.

The two-step version of the Likert scale presented above omits the
middle position. Some researchers force the issue and do not accept
the middle response. Recent work in client satisfaction (Waddell,
1995) shows that the middle position is critical in identifying the
full spectrum of attitudes. Interestingly, in light of recent research
into customer satisfaction (discussed below), Payne (1951) seems to
have had the role of the middle position right. It highlights respond-
ents with extreme views and allows management to determine what
proportion of clients are truly pleased, as opposed to being just sat-
isfied.

Despite the improvement produced by a two-step question, weak-
nesses remain in the conventional, word-based semantic differen-
tial scales such as those above.

• It is a truism in social research that measurement should
occur at the lowest level. For example, a measure of auto-
mobile fuel economy can be ordinal (“good,” “better,” and
“best”), interval (8 of 10), or ratio (100 kilometres per 10
litres). Compared to the ordinal scale used by most client
satisfaction or opinion surveys, a ratio measure relies on
physical measures.
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• Reliability is compromised because the semantic space be-
tween words is unclear. What is the distance between “good”
and “very good”? Is it the same as between “very bad” and
“bad”? Lodge (1981) has good examples of the non-linearity
between words commonly used in semantic differential
scales such as very good, good, average, bad and very bad.

• The limited positions in the semantic Likert scale encour-
age positional and order response effects. With only “good”
or “bad” as choices, respondents may change their rating if
they feel forced in a specific direction. Respondents may give
lower ratings for some aspects of the service to compensate
for higher ratings awarded to other aspects.

Much of the current research into question construction seeks to
refine the individual question as a data-gathering tool. Magnitude
scaling focuses on creating a response scale based on a physical or
numerical analogue so different respondents share a common un-
derstanding of the question intent.

To understand how this works, it is worth outlining what a good
response scale should do:

• Respondents need to accept that subjective feelings can be
translated to a semantic, numerical, or physical analogue.

• Different respondents should interpret the scale in same
way. The response “good” should reflect the same subjec-
tive valuation for all respondents.

• A scale must discriminate among levels of perceptions. Re-
spondents who rate a service as “fair” should be seen as
reflecting a different and objectively (lower) level of service
than those who rate it as good.

• Scale values should become a basis for action. A 7 out of 10
on a satisfaction scale should support constructive action
for program management.

The magnitude scales as discussed by Lodge (1981) use physical
devices such as a control for sound volume or the brightness of a
light. Another device is a pressure gauge where the respondent
grasps a ball and applies pressure. In each case the physical meas-
ure in terms of decibels, lumens, or kilograms of force is a gauge of
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the degree of feeling. The respondent is asked to turn the dial to
reflect their strongest feeling. This calibrates the physical scale, and
all subsequent questions are normed to this maximum by having
the respondent adjust the dial to reflect the subjective feeling asso-
ciated with a particular question. This measurement approach is
quite common. TV ads are evaluated using large audiences who turn
dials to reflect positive or negative feeling about what is being shown
at fifteen-second time intervals.

Social researchers have adapted this physical model to numerical
scales:

Example: (telephone or mail)
On a scale of 0 to 10, where 0 is poor and 10 is excellent,
what is your overall opinion of the program?
0 1 2 3 4 5 6 7 8 9 10

Example: (mail)
Using the scale below, please rate your last experience with
the emergency room nurses.
-2 -1 0 1 2
(Very Negative) (Very Positive)

The first scale can be used in either a telephone or printed question-
naire, while the second scale, difficult for most to “visualize” on a
phone survey, is best presented in a mail survey.

Magnitude scales are easy to understand if respondents are com-
fortable with translating subjective phenomena into a number. They
are monotonic and linear, and they identify a middle position.2 These
scales also support quantification and summary statistics (means,
variances, etc.), a feature that has made them attractive in client
satisfaction measures.3 This leads to calculating confidence inter-
vals around the mean and awarding bonuses to managers if they
improve satisfaction scores by a statistically significant amount.

Although magnitude scales are gaining in popularity and are an
improvement on the Likert scale, difficulties can arise. First, and
most obviously, respondents may not be able to translate feelings
and beliefs into numbers. Worse, they may resent this format. How-
ever, respondents can still balk at expressing a complex feeling as a
single number. In this sense the magnitude scale does not overcome
the problems with the semantic Likert response categories.
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Second, linear scales may not be appropriate for measuring subjec-
tive feelings. It could well be that the difference between “very good”
and “excellent” is greater than between “good” and “very good” in
the minds of respondents. Does the forced linearization distort the
true intent of the respondent? Research is still clearly needed in
this area.

Third, they tend to be overused. A battery of magnitude scales can
cause confusion and respondent inattention as much as a long list
of Likert scales. Restraint is needed when using this approach.

Moreover, recent research in client satisfaction is a little disturb-
ing. Devlin et al. (1993) examine several approaches to client satis-
faction measurement. They compare four general types of scales:

• satisfaction scales such as two-, four-, and five-point scales
(e.g., very satisfied, satisfied, neither, dissatisfied, very dis-
satisfied);

• performance scales (excellent, good, fair, poor);
• gap scales in which performance is measured in relation to

expectations (exceeded, met, nearly met, missed);
• non-anchored scales (e.g., a numerical scale from 0 to 10).

In their research, they find that many satisfaction scales do not dis-
criminate among high and very high performance. These scales can
fail to discover those who are satisfied, but have a specific complaint
that has not been addressed. This can lead to growing dissatisfac-
tion that could be uncovered earlier if the scale was more discrimi-
nating. The performance scale is universal in user satisfaction
studies but, as with all semantic scales, it must be calibrated to the
respondent. One way to do this is to ask the respondent to bench-
mark the service in relation to the best they receive. Citing compa-
rable services is useful. For example, one can ask the respondent to
compare a restaurant service with the best they have received in
the last six months. This approach can become strained when one
asks respondents to compare social service programs with the serv-
ice provided by a bank. The benchmarking needs to encompass com-
parable activities.

In some cases, “massing” at the middle position or some other point
can be obvious. For example, users are often reluctant to award a
perfect “10” and many settle on providing a good pass such as a 7 or
8 out of 10. When one wishes to force a choice to gain a direction of
attitude, a numerical scale may reduce the number of responses at
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the extremes since it includes a middle position (see Mason [1991]
for a summary of the middle position debate).

Devlin et al. (1993) express a preference for client satisfaction scales
that embed expectations or ask whether the respondent require-
ments have been met. Only those who are completely satisfied in all
respects (i.e., have had all their expectations met) will provide the
highest rating. They report on split ballot experiments comparing
various scales measuring client satisfaction.4 Scales that measure
the gap between expectations/requirements and performance have
the highest reliability and validity and distribute the responses more
widely compared to scales that only grade performance, which tend
to cluster respondents in the highest category. Their conclusion is
that unless expectations are included in context of the question, cli-
ent satisfaction measurements are too optimistic.

Simply replacing a semantic scale with a numerical magnitude scale
does not necessarily improve a question. The question meaning must
be clear. The numerical scale is a good alternative to the conven-
tional word-based response scale, with the following provisos. First,
respondents must be comfortable with the concept of translating feel-
ings and perceptions into a numerical scale. Second, the question
context needs clarification. For example, in client satisfaction, ex-
pectations and requirements play an important role in mediating
the experience of customers and must be factored into the question.
Third, a 0–10 scale has an implicit benchmark of respondent expe-
riences and services that have been a “0” or a “10” as well as those
in between. It is useful to benchmark against previous experiences,
provided that they are related. This is just another way of saying
that calibration and context is needed with the numerical scale just
as it is with physical scales such as pressure or light.

DECISION THEORY AND QUESTIONNAIRE DESIGN

The issue of context leads to a second theme in current question-
naire research: the influence that context has on question responses.
Survey researchers have been very aware of the problems posed by
inter-item contamination (questions influencing the responses fol-
lowing) and social desirability bias (respondents reluctant to reveal
perceived unacceptable behaviour). In a client satisfaction survey,
respondents may be reluctant to give a low rating if they believe
that service providers are trying their best, or they may wish to com-
pensate for a low rating or critical comment they made earlier.
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Inter-item Contamination
Qa. In your view, is AIDS a threat to someone who is hetero-

sexual and not a drug user?
Qb. Is the government providing sufficient funding to basic

research in health?
Social Desirability Bias

Qc. Have you heard of the XYZ program?
Qd. In order to assess how well we are promoting our serv-

ices, please tell me whether you have heard of the XYZ
program?

Inter-item contamination arises from the serial nature of questions.
Question Qa contaminates responses to question Qb, the extent of
which can be determined in a split ballot where two versions of the
questionnaire are tested, but the order of the questions is reversed.

Social desirability bias in this example stems from the natural re-
luctance we all have to admitting ignorance. Question Qc might en-
courage respondents to state knowledge they do not have. Question
Qd provides a context where admitting ignorance is acceptable since
it shifts the “blame” to failure with the program.

Both inter-item contamination and social desirability bias are mani-
festations of a deeper issue in questionnaire design. The traditional
model of how a respondent provides an answer is termed the acces-
sibility hypothesis. This approach views responses to questions as a
process in which, after interpreting the question, a respondent
searches a mental file system to seek the correct answer. In a sim-
plistic view of this process, no difference is seen to exist among pro-
viding a response to a factual question about where one lives, a
behavioural question on shopping patterns, or a values-based ques-
tion about abortion. The respondent is viewed as having an instantly
accessible file cabinet of answers to any question.

An alternate model called the values-based approach sees the re-
spondent as engaged in a more strategic and judgemental process
to evaluate appropriate responses before sharing them with the in-
terviewer. From this perspective, questionnaire development con-
fronts the respondent’s value system; questions may be used, not so
much to obtain information directly, but to create a context in which
respondents are encouraged to reveal their true attitudes. Accord-
ing to this view, the underpinning of what we decide is good (or ac-
ceptable) is based on our concepts of “rationality.”
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The term “rationality” should not be confused with objective unemo-
tional decisions or what people should do if they could perfectly fore-
cast the future or could balance all alternatives objectively. In this
context, rationality relates to consistency in applying certain rules.
For example, if I said I prefer restaurant A to B, and also say I pre-
fer B to C, then I should prefer restaurant A to C. Because subjec-
tively valued alternatives are never precise, one can easily violate
common rules of rationality. As issues and choices become more com-
plex, such as on social issues or preferences about government in-
tervention, it is common that subjective feelings are not rational in
the strict sense. The term “bounded rationality” refers to decision
making with multiple objectives, imperfect information, and con-
straints to action, all of which limit our ability to make the perfectly
rational choice.

This leads to a key perception about the ability of respondents to be
candid in the context of a brief relationship with a stranger (the
interviewer). An everyday example is our usual response to the ques-
tion “How are you?” Most of us choose not to burden our acquaint-
ances and colleagues with a detailed review of our lives each time
this question arises. We are strategic and judgemental in our re-
sponse, knowing that even a slight intonation that qualifies the re-
sponse “I am fine” could result in a prolonged and possibly unwanted
interaction.

Survey respondents must often try to recall, judge, and comprehend
within the context of the interview. They need to ensure that the
responses made later in the interview are aligned (are rational) in
the context of previous answers. It is common in political or philo-
sophical debates with one’s peers or friends that logical flaws are
revealed in our arguments. We try to patch these over. Respondents
in an interview often try to do the same thing, and the easiest way
to do this is to reveal only a limited view of one’s true feelings. Of-
ten, in-person interviews are favoured because they build a rapport
designed to encourage respondents to reveal their true feelings. Oth-
ers believe that a mailed questionnaire provides more assurance of
confidential information being revealed simply because there is no
interviewer present.

The idea that a rational approach minimizes information flow and
conceals true feelings is not new. Most of the time researchers be-
lieved that respondents simply wish privacy. The recent focus on
rational choice theory deals with the legitimate interests of
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respondents to maintain consistency and the problems that a stand-
ardized interview has in allowing respondents to communicate a full
perspective on their beliefs.

A simple illustration of this process is the tendency for respondents
to keep their mental effort to a minimum. In a questionnaire con-
text, respondents and researchers often minimize the effort needed
to produce an acceptable (to the interviewer) outcome. Acceptability
is usually determined by the willingness of the interviewer to con-
tinue to the next question without probing for clarification. Under-
standing that respondents are strategic and rational in their selection
of responses illustrates the fallacy of most pretesting regimes that
determine only whether the questionnaire “flows” smoothly. Re-
spondents will naturally take the easy way out unless the researcher
guides the process and insists that the respondent provide a consid-
ered response.

The idea that respondents provide answers that take less effort is
illustrated when researchers argue that the middle position should
not be offered. By forcing choice, respondents are required to exert
more effort in selecting alternatives. The idea is that information
becomes more precise when respondents are encouraged to consider
and reconsider their responses.

There are deeper aspects to how respondents rationally frame their
responses. Basic work has been done by Tversky and Kahnerman
(1982), who developed the idea of a decision frame analogous to a
visual perspective. This decision frame becomes the basis on which
to understand choice; it sees respondents as rational actors who as-
sess choices and preferences according to a subjective valuation of
alternatives. The survey questionnaire should then set up response
categories to mirror this choice procedure. Consider the following
example.

Example (from Tversky and Kahnerman; 1982)
100 randomly selected respondents are each asked to make choices
in the following situations:

Scenario 1
Imagine that Canada is preparing for the outbreak of an unusual
disease that is expected to kill 600 people. Two alternative programs
have been proposed with the following outcomes: [respondent pref-
erences in brackets]
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Program A 200 people will certainly be saved. [72 favoured this
one]

Program B There is a 33% chance that 600 will be saved and a
67% chance that no one will be saved. [28 favoured this
one]

Scenario 2
Same basic scenario as above, but with the following two program
alternatives:

Program C 400 people will certainly die. [22 favoured this]
Program D 0 deaths with a 33% chance and 600 deaths with a 67%

chance. [78 favoured this]

Strictly applying the rules of probability, Programs A and C have
identical outcomes as do Programs B and D. For many respondents
the equivalence of the two programs within each problem is lost in
the different framing. This is encouraged by the negative framing of
speaking of deaths instead of survivors and the fact that many in-
terpret probability loosely. This overwhelms the ability of many re-
spondents to distinguish among alternatives. The framing embedded
within the questionnaire is sometimes subtle and influenced by eve-
rything said prior to it. Also critical is the notion that two events,
one positive and the other negative, with probabilities of 33% and
67% respectively, are different than a single, certain, negative event.
Underneath this example is the confusion that many have in deal-
ing with probabilistic approaches to life-and-death situations. The
frames determine our rational process and therefore influences our
approach to selecting among what should be equal alternatives.

Framing in itself is neither good nor bad. It is a feature of question-
naires and the serial nature of communication that a response to a
question is influenced by preceding questions and answers. The use
of framing can be very important to creating a base of information
from which the respondent is equipped to respond to complex is-
sues. Again, the use of split ballots can increase one’s understand-
ing of a complex issue. Of course, framing can also be used to push
or pull the survey respondents in one or the other direction. This
latter tendency is becoming more evident in political polling.

Tversky and Kahnerman (1982) see choice as the outcome of two
phases: initial framing of acts and contingencies, and evaluation and
choice. Using the type of problem above, the responses can be shifted
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dramatically by changing the frame of the problem. Clearly, it makes
little sense for Program C to be less favoured than Program A: they
are equivalent.

When we administer a standardized questionnaire, we ask respond-
ents to perform five basic information tasks:

• provide facts (age, income, number in household, etc.)
• divulge belief and knowledge (Is Elvis alive?)
• judge outcomes or states (If X were leader of the PCs, which

Liberal politician would you choose for leader of that party?)
• provide responses to hypothetical situations (Whom would

you vote for as Prime Minister - X or Y?)
• evaluate degree of goal achievement (Overall, how well has

the government done with the economy?)

Understanding the cognitive basis for question comprehension is
basic to improved questionnaire design. Four cognitive steps are
involved in respondents providing valid and reliable information:

• respondent understanding of question intent (comprehen-
sion);

• respondent ability/willingness to access the required infor-
mation (accessibility);

• respondent capacity to formulate a response based on the
information retrieved (retrieval); and

• respondent translation of the choice he or she has made into
the response categories provided (communication).

Cognitive science is beginning to explore how these four factors in-
fluence questionnaire data. Some recent examples of this work are
found in Alwin (1991) and Esser (1990). It is important to note that
the traditional accessibility model of response delivery on a stand-
ardized questionnaire is limited. Respondents perform complex men-
tal tasks to answer even simple questions. From this perspective,
the context of questions, providing clues and cues and other mental
prompts are essential features of the design of a questionnaire. This
view is juxtaposed with common practice, in which questionnaires
need to amass facts within time constraints and every question must
contribute to substantive issues. In an evaluation context, research-
ers have tried to show clients how each question on the survey is
linked directly to substantive issues underlying the evaluation. Ques-
tions designed to “set the stage” are often discarded as too expen-
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sive or a waste. The central problem facing the evaluator is to prove
to managers that these context questions materially enhance other
substantive questions. This area is an exciting new field of research
into questionnaire design.

Three practical suggestions emerge from the literature. First, evalu-
ators need to use split ballots to test their questions and question
sequences for order effects and inter-item contamination. Second,
where order effects are demonstrated, preliminary “stage setting”
questions are needed to ensure that respondents understand the
concepts. Third, additional resources are needed at the design phase.
More than just ensuring that the questionnaire “flows,” researchers
need to ensure that respondents understand the concepts and are
not being induced to respond in a certain way. Focus groups are a
useful method of pre-testing a questionnaire. Another approach is
to debrief pre-test respondents on each question to probe their un-
derstanding, and to discover areas in which they might be reluctant
to respond. In an era of constrained research budgets and managers
intent on confining resources only to collecting “hard” data, these
suggestions are hard to fulfil. Yet, without careful design, the reli-
ability and validity of evaluation work will be substantially compro-
mised.

QUESTIONNAIRE FRAMEWORKS TO REPLICATE RESPONDENT
DECISION MAKING

The third area in which questionnaire design has evolved reflects a
shift in the metaphor of the standardized questionnaire. Since the
early 1960s, market research literature has expressed growing dis-
comfort over the way questionnaires were used to collect informa-
tion on intention to purchase and sensitivity to price. Consider the
example of determining what a car purchaser wishes. One can enu-
merate the options and prices, building an increasingly loaded vehi-
cle. Once the total price is announced, the consumer often decides
not to purchase. Is there a method for testing willingness-to-pay and
likelihood of purchasing while observing the total budget? Can we
design a questionnaire that replicates the consumer choice process?

Increasingly, questionnaires are frameworks or models of consumer
decision making and place the consumer in circumstances resem-
bling the product choice process. In this view, the question text and
their sequence is determined by an experimental design and a view
of how consumers decide to purchase. Here the context and sequence
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of questions is used to increase the validity and reliability of the
information collected.

Conjoint analysis or contingent valuation are two methods commonly
used to develop a more consistent picture of preferences for new prod-
ucts and services, policy evaluation, and assessing public programs.
Determining the “value” of a program to users is a typical example
of where these ideas can be applied by the evaluator. These method-
ologies constitute a specific approach to questionnaire design along
with an associated statistical analysis procedure. Only the question-
naire design aspects are relevant here.

Conjoint analysis views products or services (public and private) as
comprising a bundle of attributes (see Louviere [1988] or Green
[1984]). Users (clients) choose among services by simultaneously
weighing attributes (including cost) to maximize their net welfare.
The standardized questionnaire encourages respondents to see prod-
uct/service attributes as sequential, which is why results can be so
inconsistent (as in the car example). Conjoint analysis reveals what
combinations of attributes are preferred by the client when all at-
tributes and costs are considered simultaneously.

Consider education and training programs. Such programs could be
described using three attributes: academics, job search skills, and
life skills training. Within each attribute conjoint analysis requires
that at least two levels be defined. For academics one might iden-
tify three levels such as grade 8 (level 1), grade 10 (level 2), and
high school equivalency (level 3). Both levels and attributes must
be easily comprehended by survey respondents for this approach to
be successful. These attributes would then be tested using a ques-
tionnaire that provides a respondent with a number of alternative
packages to rate. A typical package, reflecting a level of each at-
tribute might be:

Package 1
On the following scale of 0–10, please rank the following
educational package:
Academics - Grade 8 (Level 1)
Job Search Skills - Resume writing (Level 2)
Life Skills - None (Level 1)

Notice there is a low level for attribute 1, a mid level for attribute 2,
and a low level for attribute 3. Another question could vary the lev-
els of each attribute.
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Package 2
On the following scale of 0–10, please rank the following
educational package:
Academics - Grade 10 (Level 2)
Job Search Skills - Resume writing (Level 2)
Life Skills - Assertiveness, organization, motivation courses
(Level 3)

If each attribute has three levels and there are three attributes, 27
different (33) combinations of packages exist. An obvious constraint
is that respondents usually have limits to the number of packages
they can rate. Using experimental design methods, one can distrib-
ute the different attributes and levels across fewer packages and
maintain a viable data set on which to assess the value of each at-
tribute. One tries to examine how the rating scale varies with
changes in the levels of each attribute. A regression model is a com-
mon analysis approach in which the scale value is regressed on
dummy independent variables that indicate the presence or absence
of a given attribute level. Green (1984) provides a good survey of
this method.

The description of a specific level within an attribute must be ex-
actly the same in different packages, such as “resume writing” in
the two packages above. A conjoint questionnaire starts with ques-
tions that ask respondents to rate the attributes and levels. Each
level is rated on a 1–5 scale and respondents are asked to distribute
100 votes or dollars among the attributes. This information is used
in some statistical procedures to calibrate the estimation process,
but it also serves to set the stage for the rating of the packages that
forms the core of the questionnaire. In this sense conjoint techniques
observe the guidelines for creating a context or decision frame out-
lined above. Typical conjoint questionnaires ask respondents to rate
10 packages. The final section of a conjoint questionnaire collects
personal information to act as covariates on the regression models.
The basic point is that the format of the questionnaire and the form
of the questions are dictated by an experimental design that is very
similar to those used to allocate subjects in medical and psychologi-
cal experiments.

A key requirement for this technique to work is that attributes and
levels must be evocative and clear. For example, to describe the three
levels under academics as “elementary,” “intermediate,” and “ad-
vanced” is too vague. Descriptions such as “grade 8,” “grade 10,”
and “high school equivalency” allow the respondent to understand
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what is being offered in a package. In other words, the attributes
and levels must be grounded.

Conjoint analysis is used in market research to determine the com-
position of attributes that need to be included in a product or serv-
ice, while simultaneously including a price constraint in the decision.
To use the car example, the consumer would value packages of at-
tributes (engine size, style, etc.) at a given price. The rating of pack-
ages reflects the levels within each attribute that are valued, and
this guides the manufacturer in the creation of the product. This
technique has an important place in the commercialization of pub-
lic services. For example, many services, such as information prod-
ucts from Statistics Canada or the one-stop shopping initiatives of
the federal government, have been offered without regard to the
value perceived by the consumer. Conjoint analysis can provide very
useful insight into the appropriate pricing and product mix that
should be offered.

Contingent valuation is used to price non-market goods and serv-
ices typical of government. This approach measures the value of a
program by testing what people are willing to pay to retain the serv-
ice. An equivalent approach is to measure how much compensation
people need to tolerate its removal. The following example is drawn
from research completed for Manitoba Hydro by the author (Mason,
1995).

Example: The Value of Preserving Wilderness

Manitoba Hydro needed to carry power from its new northern de-
velopment south to Ontario. Two alternative transmission routes
existed. One option was to run the new transmission line along an
established route close to existing hydro lines. An alternate and more
direct (cheaper) route was through wilderness areas. The object of
this research was to place a money value on wilderness.

Two questions were posed to ratepayers:

• What are you willing to pay extra on your monthly bill to
use the existing, more costly route and avoid having the
transmission line go through the wilderness area?

• What reduction in your hydro bill would you accept to have
the transmission line go through the wilderness area?
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Respondents were enrolled in a telephone interview and sent a let-
ter informing them of the issues. A map outlined the features of
each alternative route. The cost differential in the two routes was
not mentioned, because the focus was to place a monetary value on
wilderness. To simplify a complex design, some respondents were
asked in a follow-up telephone interview whether they would be will-
ing to pay “X” as a surcharge on their monthly utility bill to use
Option 1 (more costly established route) compared to constructing a
cheaper line, but through wilderness. Others were asked whether
they would accept a reduction of “X” if the new line were constructed
through wilderness (“X” was a fraction calibrated to the respond-
ent’s monthly electric bill).

The result of this research showed that hydro ratepayers were will-
ing to pay enough to run the new line along the existing route. In
others words, they were willing to pay a surcharge that totalled about
$25 million over 25 years to preserve wilderness. This example shows
the power of contingent valuation in assessing the value of various
policy initiatives. Clearly, this approach can be used in a range of
public programs.

Regulation and policies related to gambling, public health, and so
on can all be assessed using this willingness-to-pay model. As fiscal
restraint becomes more binding, evaluators will be asked to help
place a price on previously free public programs.

CONCLUSION

The basic rules for questionnaire design still provide reasonable
guidance for many evaluations. Recent developments in scaling,
advances in concepts of rationality, and new frameworks for model-
ling respondent choice behaviour are deepening our understanding
of the complexities underlying any standardized questionnaires. This
paper has attempted to illustrate some recent developments in ques-
tionnaire design. The one central theme from this new research is
that questionnaires are much more complex than many evaluators
believe.

NOTES

1. A standardized questionnaire attempts to pose exactly the same ques-
tions to a relatively large sample of respondents. There is little room
for accepting interpretation by the respondent.
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2. A monotonic scale allows only one category per respondent. In other
words, a respondent cannot check a “3” and “8” for the same ques-
tion. It is linear in that the difference between a 5 and a 6 is the
same as the difference between an 8 and a 9.

3. Technically, this use of a numerical scale is not correct, because a
numerical scale in the 0–10 form is not a ratio scale, but an interval
scale. Most researchers gloss over this.

4. A split ballot refers to a process of administering different form of
the questionnaire to randomly selected subsets of the sample. This
allows a researcher to determine whether the different question
wordings produce variation in the patterns of response.
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Cet article présente la démarche et les résultats de l’évaluation
du magazine Tête à Queue, un outil de promotion du condom
destiné aux jeunes non intégrés au milieu scolaire. Trois études
ont été conduites: une enquête auprès d’intervenants, une étude
expérimentale visant à déterminer l’effet du magazine sur les
attitudes et les intentions des jeunes à l’égard du condom et
une analyse critique de la controverse médiatique ayant entouré
la diffusion du magazine. Les résultats obtenus montrent que
des aspects liés à la définition de la clientèle-cible du maga-
zine, la stratégie de diffusion adoptée et certains éléments de
contenu sont à la source des difficultés rencontrées dans le pro-
jet.

This paper presents both the procedure and the results of an
evaluation of Tête à Queue, a condom promotion magazine for
youth outside the school system. Three studies were conducted:
a survey among practitioners, an experimental study to test the
effects of the magazine on youths’ attitudes and intentions re-
garding condom use, and a critical analysis of the controversy
that surrounded the diffusion of the magazine. Results show
that aspects related to the definition of the target population,
diffusion strategy, and some specific contents account for some
of the difficulties encountered during the course of the project.

En 1991, le Département de santé communautaire de
l’Hôpital général de Montréal (DSC)1 et l’organisme communautaire
«Travail de milieu jeunesse Sud-Ouest» (TMJSO) lançaient le

Résumé:

Abstract:
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magazine Tête à Queue. Outil de promotion de comportements
sécuritaires en matière de prévention de l’infection par le VIH et
des autres maladies transmissibles sexuellement (MTS), Tête à
Queue visait les jeunes de la rue et les décrocheurs, vivant en marge
de la société et souvent confrontés à la violence, la drogue et la por-
nographie. Le magazine était principalement conçu pour une im-
plantation à l’extérieur du réseau scolaire via les intervenants
oeuvrant avec la clientèle-cible.

La publication de Tête à Queue a rapidement suscité une impor-
tante controverse médiatique (voir, entre autres, Aubin, 1991;
Dufresne, 1991; Gagnon, 1991; Montpetit, 1991) dont les échos ont
même dépassé le contexte québécois (Farnsworth, 1991; McLaughlin,
1991; Zerbisins, 1991). L’ampleur de cette controverse a amené les
autorités concernées à interrompre la diffusion du magazine dès la
fin de 1991. Quelques activités d’évaluation ont néanmoins été pour-
suivies. Cet article présente succinctement la démarche et les con-
clusions principales de l’évaluation de Tête à Queue. Le rapport
détaillé (Kishchuk et al., 1992) est disponible sur demande.

LA PRÉVENTION DU SIDA ET AUTRES MTS
CHEZ LES DÉCROCHEURS ET JEUNES MARGINAUX

Les taux de séroprévalence des fugueurs, jeunes de la rue et autres
adolescents marginaux des quartiers pauvres sont maintenant bien
documentés et ce, autant au Canada (Radford, King, & Warren, 1989)
qu’aux États-unis (Stricof, Kennedy, Nattell, Weisfuse, & Novick,
1991; Sweeney, Lindegren, Buehler, Oronato, & Janssen, 1995). Plu-
sieurs études montrent aussi chez ces jeunes, une prévalence im-
portante de comportements associés à l’infection par le VIH: relations
sexuelles non protégées, partenaires sexuels multiples, partage de
seringues pour utilisation de drogues par injection (Radford et al.,
1989; Rotheram-Borus, Koopman, Haignere, & Davies, 1991;
Rotheram-Borus et al., 1992; Roy et al., 1994; Sugerman, Hergen-
roeder, Chacko, & Parcel, 1991).

La littérature renferme quelques expériences d’interventions déve-
loppées pour ces jeunes évoluant principalement en dehors du cadre
scolaire formel: sessions éducatives offertes en refuge résidentiel
(Rotheram-Borus et al., 1991), milieu clinique (Jemmott, Jemmott,
Spears, Hewitt, & Cruz-Collins, 1992; Quirk, Godkin, & Schwenz-
feier, 1993), carcéral (Magura, Kang, & Shapiro, 1994) ou commu-
nautaire (Jemmott, Jemmott, & Fong, 1992; Jemmott & Jemmott,
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1992). Pour certains auteurs (Kelly, Murphy, Sikkema, & Kalichman,
1993), néanmoins, le potentiel de succès de ces interventions est li-
mité parce qu’elles ne rejoignent qu’un nombre limité de jeunes.
Étant donné la progression du VIH chez la clientèle visée, il im-
porte de développer des outils capables de rejoindre un plus grand
bassin de jeunes. Comme le montrent certaines expériences repé-
rées dans la recension des écrits, la bande dessinée et/ou le maga-
zine à contenu écrit réduit pourraient potentiellement répondre à
une telle préoccupation.

Le magazine Streetwize UK (Gillies, Stork, & Bretman, 1990), déve-
loppé en Australie, contient des bandes dessinées, des articles d’in-
formation et des quiz. Les résultats d’évaluations conduites à
l’intérieur (Gillies et al., 1990) et à l’extérieur (Bellingham & Gillies,
1993) du cadre scolaire montrent un impact significatif du maga-
zine sur les connaissances en matière de VIH/SIDA. Les intentions
et les comportements ne sont toutefois pas modifiés. Des résultats
similaires sont obtenus pour un même type d’outil, cette fois déve-
loppé pour les adolescents des minorités afro- et hispano-américaines
(Schinke, Gordon, & Weston, 1990).

C’est en s’inspirant de ces travaux qu’ils considéraient particulière-
ment adaptées à la réalité de clientèles peu scolarisées et présen-
tant des problèmes sociaux et de santé non négligeables que des
intervenants québécois ont développé le magazine Tête à Queue.

LE MAGAZINE TÊTE À QUEUE

De façon générale, Tête à Queue vise la promotion de comportements
reliés à la prévention du VIH en mettant toutefois l’emphase sur la
promotion du condom auprès des garçons (Cloutier, 1989).

Tête à Queue se présente sous la forme d’un magazine couleur de 28
pages, composé de cinq épisodes mettant en scène une bande de
jeunes sexuellement actifs. L’histoire se déroule dans des endroits
familiers: arcades, «parties», concert rock. Le scénario est centré sur
Bob et Nathalie qui réalisent que le condom a ses avantages et peut
s’intégrer facilement à la relation sexuelle. Des parodies de publici-
tés faisant la promotion de relations sexuelles sûres sont intégrées
entre les épisodes. Sont aussi inclus une parodie du film Robocop et
différents jeux et rubriques.

L’élaboration du magazine s’est appuyée sur une consultation pré-
production. Visant la cueillette d’information quant au contenu et
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au format emprunté, cette démarche a impliqué des entretiens avec
une dizaine d’informateurs-clés, deux groupes de discussion avec des
jeunes résidents de foyers d’accueil et un concours de bandes dessi-
nées parrainé par le Regroupement des Maisons de Jeunes de Mon-
tréal. Le Tableau 1 présente, suite à la consultation, les principes
ayant guidé le développement de Tête à Queue. La stratégie de dif-
fusion adoptée par les promoteurs a impliqué un lancement officiel
auprès d’intervenants montréalais oeuvrant dans différents milieux
(Maisons de jeunes, CLSC, DSC, Centres d’accueil, organismes com-
munautaires, milieux cliniques et éducatifs) et potentiellement ap-
pelés à utiliser Tête à Queue dans le cadre de leur travail auprès de
la clientèle-cible.

L’ÉVALUATION DE TÊTE À QUEUE

L’évaluation de Tête à Queue visait trois objectifs: (a) documenter
les perceptions des intervenants-jeunesse face au magazine; (b) dé-
terminer l’impact de Tête à Queue chez les jeunes de la clientèle-
cible; et (c) analyser la controverse autour de la revue et de sa
diffusion. Pour ce faire, trois études ont été conduites.

Étude 1: perceptions des intervenants-jeunesse à l’égard de Tête à Queue

Étude 1a: Enquête téléphonique auprès d’intervenants: L’objectif de
cette première étude était de connaître les perceptions des interve-
nants à l’égard du magazine notamment quant à sa pertinence, son
contenu et son utilité. L’échantillon d’enquête était formé des inter-
venants ayant reçu une copie de Tête à Queue à l’occasion de son
lancement. Ces intervenants oeuvraient dans la région de Montréal
en CLSC, en DSC, dans des Maisons de Jeunes ou dans d’autres

Tableau 1Tableau 1Tableau 1Tableau 1Tableau 1
Principes ayant guidé le développement de Principes ayant guidé le développement de Principes ayant guidé le développement de Principes ayant guidé le développement de Principes ayant guidé le développement de Tête à QueueTête à QueueTête à QueueTête à QueueTête à Queue

• Le langage de la BD doit être explicite, direct, concis et familier;
• Les textes doivent être courts et faciles à lire;
• L’aspect visuel du contenu est important; il doit être original et créatif;
• Les messages doivent être non moralisateurs;
• Les figures d’autorité doivent être absentes;
• Le scénario doit tenir compte de l’esprit de gang, des relations d’amitié entre les

jeunes à travers des situations de vie de tous les jours;
• Le scénario doit privilégier des histoires courtes avec les mêmes personnages plutôt

qu’une longue histoire.
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organismes (centres d’accueil, groupes communautaires, milieux cli-
niques ou éducatifs). Dans les cas où Tête à Queue avait été ache-
miné à plusieurs personnes dans une même institution, la/les
personnes les plus susceptibles d’utiliser le magazine étaient sélec-
tionnées pour l’enquête. En général, un seul répondant par institu-
tion a été interviewé sauf dans quatre cas, où deux répondants par
institution ont été retenus. Les données ont été recueillies au télé-
phone à partir d’un questionnaire2 contenant surtout des questions
fermées. Au total, 98 questionnaires ont été complétés. Parmi ceux-
ci, 28 provenaient d’un CLSC, 7 d’un DSC, 20 d’une Maison de Jeunes
et 41 d’un autre organisme. Contrairement aux DSC, CLSC et Mai-
sons de Jeunes, les listes des répondants identifiés dans la caté-
gorie «autres organismes» n’étaient pas exhaustives. Vu qu’on ne
pouvait exclure la possibilité que les intervenants figurant sur ces
listes soient a priori plus favorables à Tête à Queue, une analyse
distincte a été opérée pour ce sous-groupe et une plus grande impor-
tance a été mise sur les résultats des répondants provenant de
listes exhaustives.

Étude 1b: Analyse critique par les intervenants: Afin d’examiner en
détail quelques aspects du magazine jugés particulièrement problé-
matiques à la lumière de la controverse, des discussions de groupe
avec des participants recrutés lors de l’enquête téléphonique ont été
conduites. Deux groupes ont été constitués sur la base de la position
favorable (n = 5 participants) ou défavorable (n = 3 participants)
des participants face au magazine. L’entrevue semi-structurée était
centrée autour de deux thèmes principaux: (a) Tête à Queue en tant
qu’outil d’intervention et (b) les améliorations à apporter au maga-
zine. D’autres questions tels le langage et le traitement des rela-
tions hommes-femmes ont aussi été discutées. Compte tenu du
nombre limité de participants, ces données ne sont pas tenues pour
représentatives mais utilisées seulement pour enrichir l’analyse.

Étude 2: effets de Tête â Queue

Afin d’apprécier les effets de Tête à Queue sur les attitudes et inten-
tions à l’égard de l’utilisation du condom, une étude expérimentale
a été conduite auprès de jeunes (n = 155) recrutés en semaine, pen-
dant ou peu après les heures de classe, dans différents lieux publics
du centre-ville de Montréal (rues, stations de métro, arcades, centres
d’achats). Les répondants étaient répartis aléatoirement en deux
groupes et invités à lire soit Tête à Queue, soit un dépliant de facture
plus traditionnelle, abordant la prévention du SIDA. Par la suite,
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chaque participant était invité à remplir un court questionnaire
mesurant, entre autres, les construits suivants au moyen d’échelles
en trois points: intention de traîner un condom avec soi lors des sor-
ties (un item), intention d’utiliser un condom lors de la prochaine
relation sexuelle (un item) et attitude face au condom (13 items).
En ce qui a trait à l’attitude, l’analyse factorielle a révélé la pré-
sence de deux sous-échelles: plaisir associé à l’utilisation du con-
dom (3 items; alpha=0,55) et perception des utilisateurs (3 items;
alpha=0,70). Au terme de l’exercice, un montant de 10 $ a été versé
à chaque participant.

Étude 3: analyse de contenu de la controverse

Dans le but de décrire et de comprendre l’évolution de la contro-
verse entourant la diffusion de Tête à Queue, une analyse critique
du contenu des articles de journaux et de la correspondance échan-
gée par les différents protagonistes (journalistes, intervenants de la
santé et de l’éducation) a été effectuée. L’analyse thématique a visé
avant tout à dégager les consensus et les oppositions. Les thèmes
analysés concernaient essentiellement la définition du problème à
la source de la controverse, la définition de la clientèle-cible, et le
contenu du magazine.

RÉSULTATS ET DISCUSSION

Plutôt que de présenter en détail les résultats de chaque étude, les
trois enjeux centraux identifiés par l’équipe d’évaluateurs et endos-
sés par les acteurs évoluant dans le projet (concepteurs du maga-
zine, intervenants et direction des organismes-parrains) sont
présentés et discutés à la lumière des données recueillies dans les
trois études décrites, utilisant pour ce faire une approche de
triangulation (Jick, 1983).

La définition de la clientèle-cible et la stratégie de diffusion

Selon le discours des promoteurs du magazine, Tête à Queue était
destiné aux décrocheurs. Sans être définie de façon très précise, cette
appellation semblait non seulement désigner les adolescents évo-
luant en marge du système scolaire mais aussi inclure des notions
de pauvreté, d’itinérance et de marginalité. Le caractère imprécis
de cette définition a certainement contribué aux difficultés de l’en-
semble du projet Tête à Queue. Plusieurs données appuient une telle
hypothèse.
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D’abord, les évaluateurs ont constaté un manque de correspondance
entre la population hypothétique visée par les promoteurs et celle
potentiellement rejoignable, compte tenu de la stratégie de diffu-
sion adoptée. En effet, comme l’ont montré les données recueillies
auprès des intervenants (Études 1a et 1b), la clientèle de ces der-
niers est composée de jeunes ayant des conditions de vie très va-
riées et présentant différents niveaux d’intégration au système
scolaire. Selon plusieurs répondants, les jeunes dépeints dans Tête
à Queue constituent un sous-groupe bien précis qui, en général, s’ap-
parente peu à leur conception du décrocheur. En effet, comme indi-
qué au Tableau 2, les proportions de répondants estimant que divers
aspects du magazine correspondent à la réalité des décrocheurs ne
s’élèvent guère au-delà de 50%. Par ailleurs, les données recueillies
lors des entretiens de groupe montrent aussi que le magazine ne
correspond pas vraiment aux jeunes composant la clientèle des in-
tervenants rencontrés: «Ça s’adresse à un type de jeunes de la rue. . . .
Nos jeunes ne s’expriment pas comme ça» (une intervenante).

Dans une autre perspective, la difficulté d’atteindre le groupe appa-
remment visé par les promoteurs s’est posée pour les évaluateurs
qui tentaient de rejoindre ces jeunes, afin d’évaluer les effets du
magazine (Étude 2). Par exemple, en dépit d’une stratégie de recru-
tement visant explicitement à recruter des jeunes ayant abandonné
l’école, pas plus de 15% des sujets de l’étude déclaraient ne pas fré-
quenter l’école du tout (41% déclaraient néanmoins la fréquenter
«de temps en temps»). Une définition plus précise des caractéris-
tiques de la clientèle visée et de ses lieux de vie auraient certes per-
mis de contourner cette difficulté.

Tableau 2Tableau 2Tableau 2Tableau 2Tableau 2
Pourcentage d’intervenants identifiant une correspondance entre la réalité desPourcentage d’intervenants identifiant une correspondance entre la réalité desPourcentage d’intervenants identifiant une correspondance entre la réalité desPourcentage d’intervenants identifiant une correspondance entre la réalité desPourcentage d’intervenants identifiant une correspondance entre la réalité des
décrocheurs (garçons et filles) et certains éléments de décrocheurs (garçons et filles) et certains éléments de décrocheurs (garçons et filles) et certains éléments de décrocheurs (garçons et filles) et certains éléments de décrocheurs (garçons et filles) et certains éléments de Tête à QueueTête à QueueTête à QueueTête à QueueTête à Queue

Éléments du Correspondance avec Correspondance avec
magazine réalité des garçons réalité des filles

a) CLSC, DSC, Maisons de jeunes
Langage 57,9 48,9
Scénario 52,6 49,1
Personnages 52,6 49,1
b) Autres organismes
Langage 58,5 34,1
Scénario 56,1 43,9
Personnages 43,9 36,6
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Ce manque de clarté et de précision dans la définition de la popula-
tion-cible a ouvert la porte à de nombreux acteurs du système so-
cial, notamment ceux du système scolaire, qui se sont vus dès lors
comme des porte-parole de la clientèle potentiellement visée par Tête
à Queue. Appréhendant que le magazine ne se retrouve entre les
mains de «leur» clientèle, plusieurs ont pris publiquement position
contre un instrument qu’ils jugeaient peu approprié, alimentant ce
faisant la controverse autour du magazine.

Globalement, il ressort d’abord de l’analyse que la population théo-
riquement visée par les promoteurs du projet—selon leur discours
et compte tenu du contexte dépeint dans le magazine—apparaît dif-
ficile à rejoindre, considérant les canaux de diffusion envisagés. Se-
lon les intervenants, les jeunes apparemment visés constituent un
sous-groupe bien précis qu’ils rencontrent peu dans le cadre de leur
pratique. Un tel constat remet en question la stratégie de diffusion
de Tête à Queue et donne à penser que les intervenants approchés
dans le cadre du présent projet ne sont peut-être pas les mieux pla-
cés pour assurer la diffusion du magazine auprès de cette clientèle
particulière. Une diffusion exclusive auprès d’intervenants oeuvrant
directement auprès de cette clientèle et à l’aise avec ce type d’outil
de promotion serait plutôt à considérer. En dernière analyse, il reste
que l’appellation «décrocheur» regroupe une variété de jeunes, et
l’expérience acquise dans le projet Tête à Queue montre la nécessité
de définir de façon très précise la clientèle visée dans le contexte de
projets semblables. Une telle précaution devrait aussi faciliter le
repérage de porte-parole légitimes des clientèles visées et la forma-
tion d’alliances avec ces derniers.

Le contenu du magazine

À la lumière des interventions émises dans les médias, trois élé-
ments du magazine apparaissaient particulièrement problématiques:
le traitement des relations entre les hommes et les femmes, l’inclu-
sion d’éléments violents et le langage utilisé. En dépit de leur carac-
tère très explicite, les images d’activité sexuelle incluses à la fin du
magazine n’ont pas semblé susciter de controverse et n’ont donc pas
retenu l’attention des évaluateurs.

Concernant les relations entre les hommes et les femmes, l’enquête
réalisée révèle qu’une proportion importante d’intervenants émettent
des réserves quant à la façon dont elles sont traitées dans le maga-
zine. Ainsi, 53% des répondants (49% dans le cas des autres orga-
nismes) de l’enquête téléphonique se sont déclarés entièrement ou
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plutôt en accord avec l’affirmation «Tête à Queue contribue à perpé-
tuer les stéréotypes dans les relations hommes/femmes». Invités
à émettre des commentaires lors d’une question ouverte, près du
quart des répondants ont spontanément déploré le caractère dit
sexiste et stéréotypé de Tête à Queue. Les données recueillies lors
des entrevues de groupe apportent un certain éclairage sur ces ré-
sultats. Pour plusieurs intervenants, les relations dépeintes dans le
magazine sont stéréotypées, superficielles, dénuées de tout aspect
romantique et réduites à des échanges de nature purement sexuelle.
On y déplore l’absence de modèles relationnels positifs. Un tel por-
trait ne correspond pas à ce qu’ils connaissent de leur clientèle.

Les aspects violents retiennent aussi l’attention des intervenants.
De façon générale, une proportion non négligeable de répondants
(32% des intervenants de CLSC, DSC et Maisons de Jeunes; 44%
des répondants des autres organismes) estiment que Tête à Queue
contient trop de violence. A cet égard, le meurtre d’un policier dans
la bande dessinée est quasi unanimement jugé superflu. Un second
élément, le poster central «Robocock», une parodie de l’univers vio-
lent et macho du film Robocop, suscite des réactions diverses et par-
fois extrêmement négatives et ce, même parmi les intervenants ayant
une attitude générale favorable à l’endroit du magazine. Il est utile
ici de confronter ce constat avec le résultat obtenu à l’Étude 2 où
plus de 90% des jeunes du groupe expérimental ont déclaré avoir
aimé «Robocock».

Un troisième élément, le langage utilisé dans le magazine, a fait
l’objet d’une forte dénonciation dans les médias. Plus nuancés dans
leur appréciation de cet aspect, les intervenants interrogés dans le
cadre de l’évaluation restent néanmoins fort divisés sur la question.
Ainsi à l’enquête téléphonique, de 36% (DCS, CLSC, Maisons de jeu-
nes) à 54% (autres organismes) des répondants sont d’avis qu’il n’est
pas nécessaire d’utiliser un langage aussi cru pour rejoindre les
jeunes décrocheurs. De 20% à 32% estiment qu’on devrait profiter
d’interventions tel Tête à Queue pour montrer aux jeunes à bien
parler. Les jeunes quant à eux semblent avoir peu d’objections à cet
égard et sont majoritairement en désaccord avec l’affirmation selon
laquelle «Tête à Queue est trop vulgaire» (82% des jeunes du groupe
expérimental de l’étude 2).

L’impact de Tête à Queue

L’Étude 2 visait à fournir des premières évidences de l’impact du
magazine sur les intentions et attitudes à l’égard de l’utilisation du
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condom. Le Tableau 3 présente quelques caractéristiques des jeunes
recrutés dans le cadre de l’enquête. Il est intéressant de noter qu’en-
viron la moitié de ces jeunes émettent l’intention d’adopter des com-
portements reliés à l’utilisation du condom.

Les Tableaux 4 et 5 indiquent les résultats des analyses de régres-
sion logistique effectuées respectivement sur l’intention d’utiliser
un condom lors de la prochaine relation sexuelle et l’intention de
traîner un condom avec soi lors des prochaines sorties. Dans les deux
cas, aucune association n’est décelée entre le fait d’appartenir au
groupe expérimental et l’une ou l’autre des intentions examinées.
Les résultats montrent cependant que le fait de ne pas aller à l’école
à plein temps, d’être âgé de quinze ou seize ans et d’avoir eu plus de
deux partenaires sexuels dans les derniers six mois sont associés à
des intentions moindres. Enfin, alors que le fait de ne pas aller à
l’école à plein temps et d’être de sexe masculin sont associés à une
attitude plus négative à l’égard du condom, aucune association n’est
observée avec le groupe d’appartenance (les résultats détaillés sont
disponibles sur demande). En ce qui a trait aux effets du magazine
sur les intentions et l’attitude, les données obtenues s’apparentent
donc à celles antérieurement observées pour des outils de promo-
tion similaires (Bellingham & Gillies, 1993; Schinke et al., 1990).

Considérant les contraintes de faisabilité, l’Étude 2 comporte cer-
taines limites. D’abord, le questionnaire était administré immédia-

Tableau 3Tableau 3Tableau 3Tableau 3Tableau 3
Caractéristiques des jeunes ayant participé à l’Étude 3 (analyse de l’impact)Caractéristiques des jeunes ayant participé à l’Étude 3 (analyse de l’impact)Caractéristiques des jeunes ayant participé à l’Étude 3 (analyse de l’impact)Caractéristiques des jeunes ayant participé à l’Étude 3 (analyse de l’impact)Caractéristiques des jeunes ayant participé à l’Étude 3 (analyse de l’impact)

Âge moyen 15,9 % (e.t. = 1,5)
Va à l’école

de temps en temps 40,9 %
pas du tout 14,9 %

A eu au moins un
partenaire dans les derniers six mois 75,0 %
A eu au moins 2 partenaires
dans les derniers six mois 28,0 %
Sexuellement actifs ayant utilisé
un condom dans les derniers six mois 37,0 %
Intention d’utiliser un condom
lors de la prochaine relation sexuelle 58,7 %
Intention de traîner un condom
lors de la prochaine sortie 49,0 %
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tement après lecture du magazine. Il est plausible que l’impact du
magazine ne puisse s’observer qu’après une certaine réflexion sur
son contenu. Ensuite, la poursuite d’objectifs de simplicité et briè-
veté pour le questionnaire a pu jouer sur la qualité de certaines
mesures et ainsi diminuer les chances de rejeter l’hypothèse nulle.
Enfin, l’effectif réduit a certes limité les possibilités analytiques
notamment en ce qui a trait aux effets d’interaction. Néanmoins,
les données recueillies confirment tout de même que certains groupes
de jeunes présentent des scores plus défavorables en matière d’in-
tention et d’attitude à l’égard de l’utilisation du condom. D’autres
travaux sont requis afin d’établir si la difficulté d’évaluer de tels
outils auprès de ce type de clientèle ou une inefficacité réelle sont
en cause ici.

Tableau 4Tableau 4Tableau 4Tableau 4Tableau 4
Résultat de la régression logistique de l’intention d’utiliser un condom lors de laRésultat de la régression logistique de l’intention d’utiliser un condom lors de laRésultat de la régression logistique de l’intention d’utiliser un condom lors de laRésultat de la régression logistique de l’intention d’utiliser un condom lors de laRésultat de la régression logistique de l’intention d’utiliser un condom lors de la
prochainprochainprochainprochainprochaine relation sexuellee relation sexuellee relation sexuellee relation sexuellee relation sexuelleaaaaa

Ratio de cotes Intervalle de
confiance (95%)

Nombre de partenaires sexuels
0-1 1,00 –
2 et plus 0,33 (0,12–0,90)

Fréquentation scolaire
plein temps 1,00 –
de temps en temps/pas du tout 0,16 (0,06–0,41)

A déjà entendu parler de TAQ
non 1,00 –
oui 0,66 (0,27–1,59)

Âge
12–14 1,00 –
15–16 0,18 (0,03–0,94)
17–19 0,27 (0,04–1,52)

Sexe
féminin 1,00 –
masculin 1,48 (0,59–3,71)

Groupe
témoin 1,00 –
expérimental 1,75 (0,72–4,24)

a Distribution de fréquence pour la variable dépendante: oui: 58,7%, peut-être: 25,8%, non:
3,9%, ne sais pas: 3,9%. Pour les fins de l’analyse, les catégories «peut-être», «non» et «ne
sais pas» ont été regroupées.
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Finalement, la question de l’impact est aussi reliée à celle de l’uti-
lité perçue par les utilisateurs potentiels que sont les intervenants.
Dans cette optique, il est intéressant de constater que pas plus de la
moitié des intervenants interrogés jugent le magazine utile dans le
cadre d’interventions auprès des jeunes (49%) et émettent l’inten-
tion de l’utiliser (51%).

CONCLUSION

Tête à Queue figure certes parmi les interventions ayant suscité les
plus larges débats au sein du réseau québécois de la santé publique.
Rarement les acteurs en cause ne se sont retrouvés face à une con-
frontation de valeurs aussi percutante. Au terme de l’examen, la

Tableau 5Tableau 5Tableau 5Tableau 5Tableau 5
Résultat de la régression logistique de l’intention de traîner un condom lors desRésultat de la régression logistique de l’intention de traîner un condom lors desRésultat de la régression logistique de l’intention de traîner un condom lors desRésultat de la régression logistique de l’intention de traîner un condom lors desRésultat de la régression logistique de l’intention de traîner un condom lors des
prochaines sortiesprochaines sortiesprochaines sortiesprochaines sortiesprochaines sortiesaaaaa

Ratio de cotes Intervalle de
confiance (95%)

Nombre de partenaires sexuels
0–1 1,00 –
2 et plus 1,65 (0,64–4,22)

Fréquentation scolaire
plein temps 1,00 –
de temps en temps/pas du tout 0,39 (0,18–0,87)

A déjà entendu parler de TAQ
non 1,00 –
oui 1,68 (0,76–3,70)

Âge
12–14 1,00 –
15–16 1,39 (0,44–4,39)
17–19 1,44 (0,44–4,82)

Sexe
féminin 1,00 –
masculin 1,30 (0,59–2,90)

Groupe
témoin 1,00 –
expérimental 1,35 (0,63–2,92)

a Distribution de fréquence de la variable dépendante: oui: 49,0%, peut-être: 27,7%, non: 8,4%,
ne sais pas: 6,5%. Pour les fins de l’analyse, les catégories «peut-être», «non» et «ne sais pas»
ont été regroupées.
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question «Est-ce que la fin (la prévention du SIDA et autres MTS
chez les jeunes marginaux) justifie les moyens (un outil de promo-
tion jugé offensant par une proportion importante des intervenants)?»
n’est pas pour autant résolue, et la présente évaluation ne peut évi-
demment apporter qu’un éclairage partiel sur la question.

Au terme de la présente évaluation, il est raisonnable de conclure
que Tête à Queue ne peut être retenu comme un moyen de préven-
tion/promotion, du moins en ce qui concerne le contexte et la clien-
tèle des intervenants ciblés lors du lancement du magazine. Dans
l’optique où les promoteurs maintiendraient en effet le cap sur une
clientèle-cible relativement variée du type de celle rencontrée par
ces intervenants, il s’avèrerait essentiel de modifier certains éléments
de contenu comme la violence et le traitement des relations hommes-
femmes.

Bien des leçons sont à tirer de l’ensemble du projet Tête à Queue. La
nécessité de délimiter au départ la cible des interventions de pré-
vention/promotion constitue sans doute l’enseignement le plus utile.
Une spécification plus précise à cet égard aurait certes permis d’évi-
ter le décalage observé entre la population apparemment visée par
les promoteurs et celle effectivement rejointe par la stratégie de dif-
fusion adoptée. A ce stade-ci, on ne peut exclure la possibilité que
Tête à Queue constitue un outil approprié chez certains sous-groupes
plus marginaux. Il pourrait être intéressant dans des travaux ulté-
rieurs d’aller plus avant dans l’exploration de cette hypothèse.
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NOTES

1. Depuis le printemps 1994, les DSC sont maintenant regroupés à l’in-
térieur des Directions de la santé publique des Régies de la santé et
des service sociaux.

2. Tous les questionnaires utilisés dans le cadre de la présente évalua-
tion sont disponibles sur demande.
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TOWARD EFFECTIVENESS ASSESSMENT
OF PUBLIC MANAGEMENT EDUCATION
IN CANADA: CONVERGENCE AND
COMPLEMENTARITY

Denis H.J. Caro
University of Ottawa
Ottawa, Ontario

A growing theme in management education literature is that of
effectiveness assessment. Integrated effectiveness assessment
systems represent a growing important challenge in public man-
agement education in Canada. This paper examines the service
effectiveness framework that evolved from comprehensive au-
diting developments in the public domain. It presents an inte-
grated model of effectiveness assessment systems and the
current issues that impede its full development and implemen-
tation in Canada. Finally, the paper examines the evolving ef-
fectiveness assessment challenges that could fundamentally
change public management education in Canada.

Un thème croissant dans la littérature en éducation de gestion
est celui de l’évaluation de l’efficacité. Les systèmes intégrés
d’efficacité représentent un défi important et croissant en ma-
tière d’éducation de gestion publique au Canada. Cet article
présente un modèle intégré de systèmes de vérification d’effica-
cité ainsi que les questions et les défis associés à son plein dé-
veloppement et son implantation dans le domaine de l’éducation
de la gestion publique au Canada.

A growing theme in management education literature
is that of effectiveness assessment. The essential question is whether
public management programs at postsecondary institutions in
Canada are having a desirable impact on the management develop-
ment of public service executives. Most of the discussion revolves
around outcome assessment, defined by professional career perform-
ance indicators such as economic remuneration, personal satisfac-
tion, organizational influence and level of authority, fiscal
responsibility, and demonstrated professional competence. Success-
ful educational programs are often defined as those in which the
students have attained demonstrable high levels in each of these
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areas. Yet is this really the ultimate assessment level that the field
wishes to achieve? Despite the relevance of these indicators, what
others might also be beneficial in assessing the effectiveness of pub-
lic management education?

In Canada, the search for excellence and performance effectiveness
is a growing concern throughout the academic community (Bok, 1986;
Chakravarthy, 1986; Koch & Cebula, 1994; Paquet & von Zur-
Muehlen, 1989; Sharma & Steiner, 1990). In dynamic and changing
academic environments, there are increased calls for public account-
ability (Caro, 1994; Kernaghan, 1994; Sibley, 1993; Smith, 1990); a
reexamination of fundamental educational values (Woiceshyn, 1992);
strategic restructuring and realignment (Cheit, 1985; Maher, 1990;
Sibley, 1993; Small, 1994; Webber & Peters, 1983); and organiza-
tional redirection (Davis, 1987; Levinthal & March, 1993; Millard,
1991; Wexley & Baldwin, 1986) in an increasingly globalized envi-
ronment (Deans & Jurison, 1995; Masuda, 1980).

This paper examines the service effectiveness paradigm that evolved
from comprehensive auditing developments in the public domain. It
presents an integrated framework of performance effectiveness as-
sessment and the evolving effectiveness assessment challenges that
could ultimately alter public management education in Canada.

THE PUBLIC SERVICE EFECTIVENESS FRAMEWORK

In Canada, the field of comprehensive auditing is continually im-
pacting on all facets of public sector management. A comprehensive
audit, or value for money audit, is formally defined as:

an examination that provides an objective and construc-
tive assessment of the extent to which financial, human
and physical resources are managed with due regard to
economy, efficiency, and effectiveness; and an assessment
as to whether accountability relationships are reason-
ably served. (Canadian Comprehensive Auditing Foun-
dation, 1987)

Driven by the fundamental principles of efficiency, effectiveness, and
economy, comprehensive auditing is an independent and objective
means to enable a public organization to attain its full potential. A
comprehensive audit typically examines financial and management
controls, information systems, and reporting practices and recom-
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mends improvements where appropriate. Comprehensive auditing
evolved from two public-sector management tenets: one being that
public service affairs should be conducted in a way that makes opti-
mal and responsible use of public funds; the other that those who
conduct public business be held fully accountable for the prudent
and effective management of fiscal resources.

In essence, comprehensive auditing examines whether a public serv-
ice organization is receiving service value for public monies. It at-
tempts to answer questions such as: are public funds spent in an
organization promulgating its mission, goals and objectives effi-
ciently, economically and effectively? Are the public investments in
social development endeavours such as educational services effec-
tive? What parties are involved in the assessment of the effective-
ness of this public investment? What organizational and reporting
structures are there to support effectiveness assessments (Canadian
Comprehensive Auditing Foundation, 1993)? All of these issues are
pertinent to the public management education area.

PERFORMANCE EFFECTIVENESS ASSESSMENTS

Ideally, performance effectiveness assessment needs to be as inte-
gral a part of management educational thinking as is strategic think-
ing. Figure 1 presents an effectiveness assessment framework for
public management education that includes strategic networks, per-
formance report infrastructures, and integrated effectiveness sup-
port systems.

Integrated performance effectiveness assessment systems can en-
able the universities, faculties, and their respective public manage-
ment programs to attain their intended educational missions, goals
and objectives.

Strategic Networks

The relevance of strategic planning of academic programs has been
stressed in the literature (Brown, 1988; Davis, 1987; Maher, 1990;
Porter & McKibbin, 1988). Universities, faculties, and public man-
agement programs should have effective and interlinked strategic
plans, which clearly define a hierarchy of respective missions, goals,
objectives, and strategic priorities that are reviewed annually. Such
plans should be based on organizational analyses, including an as-
sessment of perceived strengths and weaknesses, as well as an
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identification of opportunities for growth and service contributions.
Providing perspectives on resource constraints and strategic oppor-
tunities, such plans should also include a complete synopsis of the
internal and external academic resources that could be drawn upon.

Effective strategic planning does not take place in a vacuum, but
rather within an interactive network of academic institutions, gov-
ernment agencies, professional associations, and other public serv-
ice organizations. The strategic plan should reflect the needs and
demands of the larger societal environment. In the case of public
service management, the plan should position an educational pro-
gram to respond to identified public service needs effectively. Ex-
ternal advisory committees, composed of academic representatives,
senior public managers, and graduates, have a special role and re-
sponsibility in creating and developing proactive strategic plans that
define the strengths and opportunities for public management edu-
cation programs in the context of a greater service community. The
academic community with its critical strategic function of serving
this community must effectively network with key public service
management communities across Canada, including the relevant
professional organizations, government agencies, and various man-
agement graduate associations.

Health services management programs are a case in point. Across
Canada, programs accredited through the Accrediting Commission
on Education in Health Services Administration, such as those at
the Universities of British Columbia, Alberta, Toronto, Ottawa,
Montreal, and Dalhousie, train health care executives at a gradu-
ate level. These programs network with a number of professional
bodies and colleges that influence educational quality standards.
These include organizations such as the Canadian College of Health
Services Executives, the American College of Health Care Execu-
tives, and the Association of University Programs in Health Admin-
istration. The graduate and alumni associations of these programs
also play important roles (Caro, 1994).

Performance Report Infrastructures

A second dimension to this model is the performance reporting sys-
tems, which include all the relevant effectiveness reports produced
within the academic communities, such as graduate profiles and
relevant cost and financial reports, as well as those produced by
government agencies and professional associations that provide
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needs-assessment profiles and cross-organizational information.
Market surveys of the service population are also important, as are
routine graduate surveys. These reports should be integrated with
those produced by the community—an interlinkage requiring close
networking of academic databases with those of other service com-
munities and professional organizations.

Integrated Effectiveness Support Systems

Effectiveness assessment is predicated on integrated information
systems support (Caro, 1994). Of critical importance is the integra-
tion of and linkage to databases that track the geographical and
organizational location of graduates. In postsecondary education
settings, a primary vehicle is a management program’s graduate, or
alumni, database. Ideally, this should be supplemented by active
linkages to external professional organizational databases, which
provide measures on key career and service performance informa-
tion. Public management programs should routinely monitor the
geographical and professional mobility patterns of graduates, in co-
operation with their respective graduate associations. Doubtless,
there are problems of maintaining the reliability, validity, and con-
tinuity of databases, given the geographical and organizational mo-
bility of graduates. Nevertheless, active graduate associations
provide incentives for alumni to network and maintain contact
throughout their professional careers.

Table 1 provides a summary of the key performance effectiveness
assessment components and the critical educational system issues
that should be addressed and integrated with postsecondary man-
agement decision making.

EFFECTIVENESS SUPPORT SYSTEM CHALLENGES

There are five important challenges in the development and imple-
mentation of effectiveness support systems in public management
education in Canada. These include: service effectiveness metrics,
strategic accountability in a diverse community, effectiveness lead-
ership, strategic actions for effectiveness, and accountability for ef-
fectiveness.

Service Effectiveness Metrics

A public management education program should systematically and
regularly assess its overall effectiveness, using a strategic plan as
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the baseline review document. The theme of the literature focuses
on professional career performance measures, including levels of
economic remuneration (Weinstein & Srivnivasan, 1974; Williams
& Harrell, 1964); the level of personal satisfaction (Orpen, 1982);
organizational influence, as measured by level of authority
(Srivnivasan, Shocker, & Weinstein, 1973); the level of fiscal respon-
sibility; and, finally, demonstrated professional competence (Curry,
1989). Ironically, relatively little work has been done on professional
service performance indicators, and yet these measures represent

Table 1Table 1Table 1Table 1Table 1
Key Effectiveness Support System ComponentsKey Effectiveness Support System ComponentsKey Effectiveness Support System ComponentsKey Effectiveness Support System ComponentsKey Effectiveness Support System Components

Effectiveness Educational
Components Definitions System Issues

Cost
Effectiveness

Impact
Effectiveness

Interactive
Effectiveness

Operational
Effectiveness

Pedagogical
Effectiveness

Program
Appropriateness

Technological
Effectiveness

• The extent to which the public management
education program delivers educational
services cost effectively

• The extent to which the public management
education programs have a positive impact
on the target service community

• The extent to which public management
education programs interact effectively
with the professional and service commu-
nity to define pragmatic educational goals
and objectives

• The extent to which public management
education programs are effective in
meeting defined missions, goals and
objectives

• The extent to which the public management
education programs efficiently and effec-
tively convey critical knowledge and skills
needed by the service community

• The extent to which the public service
management education programs respond
to the demands and needs of the target
service community

• The extent to which the public management
education program optimizes its use of ap-
propriate educational technologies to best
service the target community

• Is the program operating cost
effectively?

• What is the impact of the
program on the service
community?

• Is there effective interaction
between the university, gov-
ernment agencies, profes-
sional community, and the
client population being
served?

• How does the program meas-
ure up to these structural
and process measures? Is
there a strategic plan with
appropriate education meas-
ures?

• Is the faculty pedagogy
effective?

• What is the relevance of the
program to the target
community? Is the program
responding to market demand
or community service needs?

• Is optimal use being made of
educational technologies?
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the kernel of true effectiveness assessment (LeVasseur, 1992;
Richards, 1985). Indeed, the literature emphasizes the need for public
management programs to foster a service mission to the community
(Bok & Callahan, 1980; Levey & Hill, 1986). This service mission
cannot be measured solely by salary levels, career satisfaction, and
positional level within the organization. Indeed, some authors cau-
tion against relating program performance to career performance
(Pallett & Hoyt, 1968). Other important elements, such as the per-
sonal characteristics of management students prior to admission,
can influence career performance and the level of positional author-
ity within an organization. The marketplace may also play a signifi-
cant role in professional career mobility and placement.

Ironically, however, some of the least remunerative positions often
demand the greatest personal sacrifice and their worth cannot be
measured by materialistic values. Who would argue about the per-
sonal contributions of Albert Schweitzer, Lotta Hitschmanova
(Sanger, 1986), Jean Vanier, or Mother Theresa of Calcutta, whose
extraordinary impact on their service communities cannot be quan-
tified (Caro, 1994)? In Canada, the greatest public service manage-
ment needs may lie precisely where economic remuneration may
not necessarily be competitive, but rather where personal sacrifices
of a high order are called for. For example, the Dene and Inuit peo-
ples in parts of Canada’s northern regions have health standards
approaching those of the Third World. Rural and northern provin-
cial and territorial regions are often in pressing need of qualified
health administrators and planners, in addition to other personnel.
As Brown states:

The real test of the performance of administrators should
be in their leadership in areas, such as health care for
the poor, health services in rural communities, care for
the elderly, the control of costs of services and appropri-
ate use of technology. How many programs use these
measures of performance and how do graduates meas-
ure up using these standards? (1988, p. 10)

Indeed, the factors most easily measured are not necessarily the
ones most critical to an assessment of performance effectiveness
(McClennan, Winters, & Stuart, 1982). Yet, as the Smith report
mentions:

The real need is for measures which indicate how well
the University system is meeting the reasonable expec-
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tations of its own society and how well a given Univer-
sity is fulfilling its own declared mission. (1991, p. 124)

In essence, performance assessment indicators should be designed
and developed to reflect public service management excellence and
innovation (Office of the Auditor General of Canada, 1989). Cur-
rently, for example, many graduate databases in health services
administration strive to capture positional information, including
economic remuneration levels of graduates within an organization.
Little attempt is made to assess either effectiveness, service contri-
butions, or service impacts of the public service managers in target
communities. The ultimate goal is to evolve integrated effectiveness
assessment systems that will ultimately do so.

Table 2 provides examples of potential effectiveness measures re-
flecting service impact, outcome, process and structural system lev-
els, together with their potential database sources.

The design, development and implementation of integrated effective-
ness systems involves entirely new thinking and cognitive paradigms

Table 2Table 2Table 2Table 2Table 2
Examples of Performance Effectiveness MetricsExamples of Performance Effectiveness MetricsExamples of Performance Effectiveness MetricsExamples of Performance Effectiveness MetricsExamples of Performance Effectiveness Metrics

Performance Potential
System Effectiveness Database
Level Measures Sources

Structural

Process

Outcome

Service
Impact

• Numbers of senior-level positions occupied
by non-university graduates in public
service management

• Total educational cost per graduate
• Graduate employee turnover rates
• Graduate field exit rates
• Percentage of graduates satisfied with

faculty pedagogical skills
• Graduates trained on a long-distance basis
• Graduates satisfied with university

training
• Graduates demonstrating excellence in

management
• Graduates demonstrating management

innovation
• Graduates demonstrating outstanding com-

munity service

• Government agencies
• Professional associations
• AUCC
• Service communities
• Professional bodies

• Graduate associations
• Service communities

• Professional associations
• Service communities
• Graduate associations
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that focus on public management service contributions to the com-
munity. The design of such systems would bring attention to chal-
lenging issues, such as assessing leadership skills, vision, ethical
constructs, strategic thinking capabilities, quality management, and
demonstrated service impacts and professional competencies (Innes
& Southwick-Trask, 1989; Porter & McKibbin, 1988).

Ideally, public management education programs should strive to
assess the extent to which graduates effectively contribute to the
strategic development of the public sector. Management activities
should lead to innovative changes that promulgate better public serv-
ice to the target population they serve. This requires a vision of what
better public service is, as well as the necessary leadership skills
needed to support this vision. Strategic and multidimensional think-
ing capabilities, as well as strong ethical groundings, are sine qua
nons in such leaders.

Strategic Accountability in a Diverse Community

A core issue in evolving integrated effectiveness assessment systems
is the a priori identification of the accountability structures and link-
ages between them. Although almost entirely funded by provincial
government sources, postsecondary institutions take considerable
pride in their organizational autonomy and independence while pur-
suing their unique educational missions (Cutt & Dobell, 1992). Pro-
vincial government agencies maintain a special responsibility in
approving and funding postsecondary education. At this time, the
ultimate accountability for overall public management education is
diffuse and fragmented in Canada. This seriously impedes any con-
certed effort to develop an integrated approach to performance ef-
fectiveness assessment of public management education. Where
accountability is weakly defined, it is difficult to assess service value
for these programs. In essence, effectiveness assessment initiatives
need to be strategically orchestrated through a central accountable
body with input from diverse communities, all involved in one way
or another with management education.

Effectiveness Leadership

In the absence of clear accountability structures and in the pres-
ence of strong institutional autonomy in Canada, it is difficult to
evolve effectiveness assessment frameworks that will integrate criti-
cal postsecondary education and government agency information.
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Without strong incentives and organized efforts to integrate, per-
formance effectiveness assessment efforts of management education
are severely hampered. The irony is that government agencies con-
tinue to finance academic initiatives without having the reasonable
means to assess whether the public at large is deriving service value,
or value for money. The development of integrated effectiveness as-
sessment systems founded on performance indicators can potentially
be the basis of new structural innovations and approaches to deliv-
ering higher quality educational services.

In a period of increasingly unmanageable national and provincial
deficits and debts in Canada, the public outcry for accountability
for effectiveness has been increasing (Office of the Auditor General
of Canada, 1989). The challenge for governments is to reasonably
respect institutional autonomy, while at the same time encouraging
the development of integrated performance effectiveness assessment
systems that respond to public fiscal concerns. In the realpolitik of
postsecondary education in Canada, academic financial resources
have been declining at an alarming rate and will continue to do so.
The risk exists that educational issues will continue to be decided
on strictly financial criteria, rather than on a service value basis. In
the absence of proactive leadership to promulgate performance ef-
fectiveness assessment initiatives, these risks increase, constitut-
ing a significant challenge that needs to be met.

Proactive leadership and strong proponents for effectiveness are two
ingredients critical to securing the necessary financial and human
resources to reengineer organizations. Strong leadership needs to
deliver the message that there is a high opportunity cost to any or-
ganization in not pursuing service value, or effectiveness, goals.
These opportunity costs are translated into risks of providing poorer
delivery of educational services, lower quality education,
misallocation of financial and human resources with wasted ener-
gies and talents and, finally, a misappropriation of public funds to
misdirected educational priorities and opportunities.

Costs incurred in linking databases and encouraging organizational
dialogue to develop and implement effectiveness frameworks repre-
sent an essential investment with promising and substantial me-
dium- and long-term returns and benefits—all far outweighing
short-term design costs. Investing in effectiveness represents an
organizational commitment to reduce high operational costs in
postsecondary institutions by streamlining costly infrastructures to
better service clients—the students and the public at large.
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Strategic Actions for Effectiveness

Within an organization, effectiveness frameworks need to be de-
signed, developed, and implemented strategically. Government fund-
ing agencies should require demonstrated evidence of fiscal
responsibility and commitment to service effectiveness from the re-
cipient institutions. Requiring strategic plans of these organizations
together with step-by-step objectives and strategies to operationalize
effectiveness frameworks are key starting points. Such plans need
to address the costs and tangible benefits of reengineering and re-
structuring public management education and the concomitant
retooling of human resources to attain effectiveness goals.

Accountability for Effectiveness

In order to enact organizational change for effectiveness, political
pressures need to be brought to bear on senior management of pub-
lic institutions. The public and government agencies need to con-
tinue to express their demands for greater accountability and
responsibility for effectiveness in postsecondary institutions. The
drive for effectiveness in such institutions becomes possible when
auditing and evaluation processes are open to the public. In its quest
for service value for money and as supporters of public management
education, the public increasingly demands solid evidence of fiscal
responsibility and accountability. Accountability for effectiveness is
occurring in open public forums, where taxpayers are increasingly
demanding appropriate information and an opportunity to exercise
their rights to provide input.

Auditor General reports are another key mechanism that can prom-
ulgate the drive for effectiveness. Audit report results can demon-
strate where and why effectiveness goals and objectives have not
been met. Accountability linkages and deficiencies can be also iden-
tified. In essence, open public scrutiny and Auditor General reviews
lay an external basis for ensuring that public accountability struc-
tures are implemented, that service effectiveness metrics are devel-
oped, and that there is demonstrable leadership commitment to
effectiveness in public management education.

TOWARD CONVERGENCE AND COMPLEMENTARITY

Effectiveness assessment, with its emphasis on service value for
money, is becoming an important integral part of management think-
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ing in Canada. The concepts and frameworks will continue to evolve
as they impact on postsecondary educational systems. Clearly, it may
not be possible to ascertain whether the substantial investments in
public management education is cost-effective until such time as
there is more focus on performance effectiveness indicators brought
about through greater dialogue between the academic, government
agency, professional, and service communities. Canada is in the midst
of a significant Internet revolution with organizational connectivity
as the prevailing watchword. As the postsecondary institutions take
full advantage of new information technologies, there will be even
greater opportunities for organizational interchanges and partner-
ships. Ideally, dialogues should initially focus on strategic planning,
linking databases, and standardizing reporting structures (Sweeney
& Oram, 1992). It is incumbent on postsecondary institutions and
government agencies to take initiatives to establish such dialogues,
as a responsibility bestowed by those funding them.

Table 3 provides a summary of the current focus of assessments of
public management education in Canada and the directions in which
it must evolve in the future.

Table 3Table 3Table 3Table 3Table 3
Public Management Education Effectiveness Support System ChallengesPublic Management Education Effectiveness Support System ChallengesPublic Management Education Effectiveness Support System ChallengesPublic Management Education Effectiveness Support System ChallengesPublic Management Education Effectiveness Support System Challenges

Current Evolving
System Focus System Focus

Accountability
Structures

Management
Focus

Database
Support

Strategic
Networks

• Diffuse accountability
• Program accountability

• Management education
curriculum

• Efficiency
• Production

• Input/output measures
• Process measures
• Structural measures
• Program/field interfaces
• Graduate market needs
• Horizontal integration

• Stronger accountability
• Greater centralization
• Strategic accountability
• Management education innovation
• Management education system re-

structuring
• Program zero basing
• Accountability/effectiveness

assessment
• Outcome/impact measures

• University/community networking
• Community service needs
• Vertical/horizontal integration

➝

➝

➝

➝
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Currently, the academic community focus in Canada is on manage-
ment efficiency objectives with database support that focuses on in-
put, process, structural, and output measures. Accountability
structures are largely diffuse, fragmented, and ill-defined among
diverse stakeholders in public management education. The strate-
gic planning perspectives is largely focused on programmatic per-
spectives that are largely driven by the market. Curricular changes
remain the key focal point of academic control.

The challenges for the future are clear. There will be calls for stronger
and more centralized accountability structures together with greater
emphasis on service value objectives, integrated performance effec-
tiveness assessment systems outcome, and impact measures. The
planning perspective will shift increasingly from an internal pro-
grammatic one to one that involves greater dialogue between
postsecondary institutions and the public. The central focus will be
less centred on curricular issues and more on academic manage-
ment ones. These include issues such as organizational innovation,
postsecondary program reengineering, restructuring, and program-
matic zero-basing, where academic programs will have to peridiocally
justify their own existence. As performance effectiveness assessment
systems evolve, it will be the public service ethic that will gradually
complement the market ethic. Greater social accountability and re-
sponsibility for public monies will be a persuasive outcome for this
evolving mode of public management thinking in Canada.
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PREVALENT DEPARTMENT OF SOCIAL
SERVICES’ CLIENT SATISFACTION:
A RESEARCH AND PRACTICE NOTE

Kevin M. Gorey
Robert G. Chandler
David Osmun
School of Social Work, University of Windsor
Windsor, Ontario

This successive cross-sectional or panel study evaluated the City
of Windsor’s Department of Social Services, specifically, the
Special Services and Children’s Services Branches from 1990
to 1994. Their programs were assessed with quantitative (con-
sumer satisfaction questionnaire, CSQ-8, score range = 8 to 32
[Larsen, Attkisson, Hargreaves, & Nguyen, 1979]) and qualita-
tive (e.g., open-coded queries about what they liked most and
least about the social services they received) measures of client
satisfaction.

Cette étude consécutive a pour but d’évaluer le Département
des services sociaux, ville de Windsor, et en particulier les di-
rections dévouées aux services spéciaux et au bien-être des en-
fants. La période de scrutin comprend 1990 à 1994. Les
programmes ont été évalués utilisant des indices soit quantita-
tifs (questionnaire pour déterminer la satisfaction au niveau
consommateur, CSQ-8 compte = 8 à 32 [Larsen, Attkisson,
Hargreaves, & Nguyen, 1979]) soit qualificatifs de satisfaction
au niveau consommateur.

The principle of including clients’ opinions when evalu-
ating human service programs would certainly seem to be of un-
questioned importance to most such agency administrators and
practitioners. Evaluation designs that lack this critical component
may be methodologically rigorous, using very precise quantitative
measures, but at the same time they will be devoid of rich qualita-
tive data based on clients’ personal experiences. The significance of
this principle is underscored in the publicly funded social assist-
ance arena because consumers of social services typically cannot ex-
press their dissatisfaction by going elsewhere to “purchase” services
that will better meet their needs. This study’s idea-generation began

Abstract:

Résumé:
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in 1988 with the (Windsor, Ontario) Commissioner of Social Serv-
ices’ mandate to incorporate procedures for the collection of needed
qualitative data on client satisfaction.

CLIENT SATISFACTION

Studies of client satisfaction have sampled predominantly from
among the users of psychiatric and other allied mental health serv-
ices (Burlow, Sweeney, Shear, Friedman, & Plowe, 1987; Byalin,
1993; Kotsopoulos, Elwood, & Oke, 1989; Loff, Trigg, & Cassels, 1987;
Sabourin & Gendreau, 1988) as well as health care services (Garber,
Brenner, & Litwin, 1986; Hall & Dornan, 1990; Schwab, Smith, &
DiNitto, 1993); three of these were accomplished in Canada. No pre-
vious study has assessed satisfaction among the users of Canadian
social services per se, although there have been many related Cana-
dian and U.S. studies of general social work, family service programs,
and child protection services (Gorey, in press). Using an array of
client or consumer satisfaction measures, consistently high satis-
faction ratings have been observed across all of these service do-
mains, ranging from 65% to 99% “satisfied” or “very satisfied.”
Although such positive reports would be encouraging to any serv-
ice, they ought to be interpreted with caution for a number of rea-
sons: (a) potential selection bias—there may be a tendency for such
survey respondents to be those with the most favourable opinions of
the service (Gorey, Rice, & Brice, 1992); (b) potential information or
social desirability bias—there may be a tendency for some service
consumers to respond in ways that they believe are desired; and (c)
a lack of assured confidentiality may tend to potentiate the effects
of both selection and information bias. The present study hopes to
validly answer qualitative questions about client satisfaction with
social services by first providing some measure of control for such
potential methodological problems.

METHOD

Sample Selection

The Special Services Branch of Windsor’s Department of Social Serv-
ices served as this study’s accessible population. In accordance with
the commissioner’s mandate, it had evaluation procedures in place
by January 1990. This branch’s mission is to support general assist-
ance clients with social services that may meet some of their needs
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other than income maintenance. It comprises the following nine pro-
grams: Work Activity, Employment Support, Municipal Employment,
Co-Location, Homemaker, Home Support, Parental Support, Rest
Home, and Social Work. The Children’s Services Branch was also
sampled; its mission is to support general assistance clients with
children, endeavouring to meet some of the specific needs of chil-
dren, other than income maintenance.

A monthly random sample of clients were mailed the brief program
evaluation questionnaire, which was found to take less than 10 min-
utes to complete among 50 pilot-tested clients. Client participants
of programs with a termination date were sent the questionnaire
during the program’s last quarter. Those participating in programs
without a termination date were sent the evaluation instrument
three months after their file was closed, whether they completed
the entire program or dropped out. A consent form, assuring them
of the data’s confidential use, was also enclosed with the question-
naire. Their name and address were not attached to the stamped
envelope that they were given to facilitate ease of anonymous re-
sponding. Over the five-year course of this successive cross-sectional
study (1990–1994), 1,421 of the 4,267-client sample returned the
evaluation questionnaire (response rate = 33.3%), which is typical
of response to similar surveys in the mental health and health care
fields (Mdn = 38%, ranged from 28% to 95%).

Measurement of Client Satisfaction

The client satisfaction questionnaire (CSQ-8) was used as one meas-
ure of client satisfaction with social services (Larsen, Attkisson,
Hargreaves, & Nguyen, 1979). It is a brief (eight-item), easy to ad-
minister measure of client satisfaction, with known psychometric
properties from previous use in mental health research (Gaston &
Sabourin, 1992; Weltzien, McIntyre, Ernst, Walsh, & Parker, 1986).
These studies found it to be a highly reliable or internally consist-
ent measure (Chronbach a = .93), as did this one (a = .92). As for its
construct validity, it has been found to be essentially unassociated
with social desirability (Gaston & Sabourin, 1992; Sabourin et al.,
1989). Averaging their findings, socially desirable responding may
account for only one percent of client satisfaction variability (r =
.10, r2 = .01, NS). Computed across its eight service assessment items
(quality, appropriateness, need met, amount, refer friends, refer self,
effectiveness, overall) from 1 “very dissatisfied” to 4 “very satisfied,”
the CSQ-8 has a theoretical score range from 8 to 32.
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To balance the standardized quantitative measurement approach
resulting from use of the CSQ-8, the following three qualitative que-
ries were presented in an open-coded format: (1) Name one thing
that you liked most about the service; (2) Name one thing you liked
least about the service; and (3) Do you have any other comments or
suggestions about the service you received? Clients’ responses to
these questions were content analyzed and summarized according
to concepts that have been hypothesized to be important predictors
of service satisfaction in the related fields of health care and mental
health research (Aday & Andersen, 1974; Greenfield & Attkisson,
1989; Hsieh & Kagle, 1991; Reid & Gundlach, 1983; Russell, 1990).
Responses were grouped by positive or negative characterization of
service acceptability, availability-accessibility, and effectiveness; and
changes over time were observed (1990–1991 vs. 1992–1994).

Methodological Strengths

This study’s overall response rate of 33% potentially limits the va-
lidity of its findings. However, this singular limitation is balanced
by a number of methodological strengths used to control for poten-
tial selection bias: a large random and anonymous sample; a satis-
faction measure uncorrelated with socially desirability; and
specifically invited critical or negative commentary. Moreover, re-
sponse rates did not differ significantly between years. So any bias
that may intrude in the longitudinal analyses will probably be rela-
tively constant over time, and therefore is unlikely to have a potent
confounding influence on this study’s central findings.

RESULTS

Sample Description

The demographic profile of the client sample seems indicative of
special services accessibility to young adults needing employment
opportunities or those with young children; the majority were fe-
males (60.8%). The typical client has never been married (43.7%)
and has one child (Mdn = 1.0 child, range = none to 10). As for socio-
economic status, clients typically have some high school education
but have not graduated (53.6%), and most of them are not currently
employed (72.4%). The average client has received assistance from
the Department of Social Services for one year (Mdn = 12 months,
range = 4 to 240 months), and a significant proportion of them (27.1%)
have received assistance for more than two years. This descriptive
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finding again seems consistent with the Special Service Branch’s
mission to serve those with severe barriers to employment. Finally,
female clients may generally be categorized as more socially and
economically vulnerable than their male counterparts: fewer of them
were married (9.1% vs. 30.7%), and more were divorced (20.8% vs.
10.6%), separated (15.7% vs. 7.6%), or widowed (12.8% vs. 3.2%);
fewer of them were childless (24.0% vs. 56.1%); and they have typi-
cally received public assistance longer than men (Mdn = 18.5 vs. 12
months); all p < .05. Those most in need of employment-related sup-
portive services may be single mothers. It seems that the Branch
targets them well; nearly a third (29.4%) of the female client sam-
ple was so categorized, but few of the single men claimed to be fa-
thers (3.3%).

Client Satisfaction

Clients’ score distributions on the client satisfaction questionnaire
(CSQ) are displayed in Table 1. Categorically, they were quite satis-
fied with the social services provided by the Special Services Branch
of Windsor’s Department of Social Services; nearly all of them (89.0%)
may be described as “satisfied” to “very satisfied” with the services
provided (scored 20 or higher on the CSQ). Furthermore, a trend
was observed indicative of increased client satisfaction over time;
their average CSQ score increased significantly between 1990-91
(M = 25.0) and 1992-94 (M = 26.6), p < .01. This between-group dif-
ference converts to an effect size metric of 62% (Cohen’s U3 [1988]).
The U3 statistic adds an intuitively appealing interpretation of pro-
grammatic change or practical significance. For example, in this case
it means that nearly two-thirds of the clients who received social
services during the period of time from 1992 to 1994 scored higher
on the CSQ than the average client who received service from 1990
to 1991. It was also observed that the prevalence of “very satisfied”
(CSQ score of 26 or higher) clients has increased by approximately
25% (1990–91, 49.8% vs. 1992–94, 62.5%; prevalence ratio [PR] =
1.26), and the prevalence of “dissatisfied” (CSQ score of less than
20) clients has decreased by nearly 50% (PR = 0.59), both p < .01.

Qualitative Evaluation

Content analysis of clients’ open-coded responses are displayed in
Table 2. First, over this study’s entire five-year data-collection pe-
riod, of those clients who voiced an opinion about the effectiveness
of the benefits or services they received or staff members they worked
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with, nearly all (85%) said that the program effectively met their
needs; this overall finding did not change over time. Enhanced posi-
tive client commentary centred on the availability, accessibility, and
acceptability of Branch staff members, and also upon access to the
facilities. Staff member acceptability pertains to the way in which
services are offered (e.g., are the Branch workers empathetic and
respectful?). Positive client comments in this category increased sig-
nificantly (14.8% vs. 19.3%, p < .01), while negative comments di-
minished concomitantly (9.9% vs. 6.1%). It also seems that there
are currently more staff available in a more timely fashion. Taken
together, more recent client views of staff effectiveness seem to be
approximately two-fold more positive than their earlier assessments
(4.7% vs. 7.9%). Client commentary on facilities focused nearly

Table 1Table 1Table 1Table 1Table 1
Satisfaction of Special ServiSatisfaction of Special ServiSatisfaction of Special ServiSatisfaction of Special ServiSatisfaction of Special Servicescescescescesaaaaa Bra Bra Bra Bra Branch Clientsnch Clientsnch Clientsnch Clientsnch Clients

Percentage Distributions
Total Sample 1990-1991 1992-1994

Client Satisfaction (n = 1,421) (n = 629) (n = 792)

Questionnaire Score*
8–13 ‘Very dissatisfied’  3.2  4.5  2.3
14–19 ‘Dissatisfied’  7.8  9.9  6.2
20–25 ‘Satisfied’  32.1  35.9  29.0
26–32 ‘Very satisfied’  56.9  49.8  62.5
Mean* (Standard deviation) 25.9 (5.18)  25.0 (5.38) 26.6 (4.89)

Note. Categorical descriptions of client satisfaction are based upon a simple quartile break-
down of the questionnaire scores. Client satisfaction was not found to differ significantly for
the years 1990 and 1991 nor for 1992 through 1994.
a Home Support: in-home chore program for clients who are older or physically disabled (n =
200, 14.1%), Children’s Services: support general assistance clients with children (n = 190,
13.4%), Work Activity: assistance with employment preparation and job search strategies (n
= 171, 12.0%), Rest Home: lodging and nursing home residences (n = 171, 12.0%), Parental
Support: legal and other assistance for clients separating or divorcing (n = 161, 11.3%), Mu-
nicipal Employment: purchase of service arrangement with the Unemployment Help Center (n =
149, 10.5%), Employment Support: employment counseling and extensive pre-employment in-
tervention (n = 144, 10.1%), Homemaker: household financial, homemaking, nutritional, and
like skills counselling (n = 98, 6.9%), Co-Location: coordinated employment assistance between
the Canada Employment Centre and the Department of Social Services (n = 82, 5.8%), and
Social Worker: client assessment, crisis intervention, brief counseling, and referral (n = 55,
3.9%).
* 1990-1991 versus 1992-1994 categorical [c2 (3) = 26.38] and between-group mean com-
parisons [F (1,1419) = 31.85] are both statistically significant at p < .01.
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exclusively on access problems pre-1992; one of every 25 clients com-
plained about the inadequacy of the telephone system (e.g., “I can
never get through. The line is always busy”). The Branch’s installa-
tion of a new system effectively solved the problem; all such com-
ments disappeared post-1991.

Client critical commentary tended to focus on issues of the avail-
ability, accessibility, and acceptability of benefits and services. Con-
sistently across time, approximately one of every ten clients
experienced problems related to service availability or access. They
generally voiced concerns with the following issues: waiting-lists,
cheque delays, office locations and hours. Also, positive comments
pertaining to the acceptability of benefits and services were observed
to diminish significantly over time (7.8% vs. 4.4%, p < .01). This
trend seems to be basically reflective of some clients’ not surprising
dissatisfaction with the amount of assistance received.

Table 2Table 2Table 2Table 2Table 2
Content Description of Clients’ Open-Coded Qualitative Assessment of Benefits andContent Description of Clients’ Open-Coded Qualitative Assessment of Benefits andContent Description of Clients’ Open-Coded Qualitative Assessment of Benefits andContent Description of Clients’ Open-Coded Qualitative Assessment of Benefits andContent Description of Clients’ Open-Coded Qualitative Assessment of Benefits and
Services, Staff Personnel, and FacilitiesServices, Staff Personnel, and FacilitiesServices, Staff Personnel, and FacilitiesServices, Staff Personnel, and FacilitiesServices, Staff Personnel, and Facilities

Percentage Distributions
1990-1991 1992-1994

Assessment Categories Positive Negative Positive Negative

Benefits and Services
Acceptability* 7.8 7.4 4.4 8.8
Availability-Access 7.8 9.2 8.8 8.8
Effectiveness  23.4 3.1 21.1 2.6

Staff
Acceptability* 14.8 9.9 19.3 6.1
Availability-Access* 0.8 3.9 6.1 3.5
Effectiveness* 4.7 2.6 7.9 1.8

Facilities
Acceptability 0.8 0.0 0.9 0.0
Availability-Access* 0.0 3.9 0.0 0.0

All Responses* 60.1  40.0  68.5 31.6

Note. Based upon a content analysis of 2,426 responses (1,074 during 1990-1991 and 1,352
from 1992 to 1994) from 1,421 clients on three queries: (1) Name one thing that you liked
most about the service (87.2% responded); (2) Name one thing you liked least about the serv-
ice (68.4% responded); and (3) Do you have any other comments or suggestions about the
service you received? (56.0% responded). Also, nonspecific responses related to general sat-
isfaction (11.1%) and responses pertaining to other than the services used (8.2%), such as
general comments about Canadian society, political parties, and so on, were excluded.
* p < .01.
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DISCUSSION

This large panel study favourably evaluated the social services of-
fered in a mid-sized Canadian city. It found that clients’ level of
satisfaction with social services has increased significantly over the
first half of the 1990s, as has their belief that such services effec-
tively meet their identified needs. These trends seem to have mir-
rored the political will of the times; as social programming enjoyed
greater capital investment, consumers have taken note of the ben-
eficial effects. Increased funding and consequent staffing of social
service programs and concomitant staff development, specifically for
special programs designed to serve those with severe barriers to
employment, seem to be directly related to consumers’ assessment
of them as more available, accessible, and acceptable. For example,
during this study period, typical program benefits increased by 20%
and significantly more staff with a minimum baccalaureate of so-
cial work degree (B.S.W.) were recruited. Whether these positive
trends continue remains to be seen. The proposed funding cuts cur-
rently arriving on a changing political tide may be expected to erode
the gains observed in the early 1990s; social services may in fact
become less effective. This study’s evaluation model, now routinely
used by Windsor’s Department of Social Services, will be used to
empirically track client satisfaction in the months and years ahead.
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APPLICATION OF NOMINAL GROUP
TECHNIQUE TO EVALUATE A COMMUNITY
HEALTH STATUS REPORT

Hyewon Lee-Han
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Ian L. Johnson
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North York, Ontario

In 1992, the City of North York Public Health Department re-
leased the Community Health Status Report and Social Profile
Report on the residents in North York, Ontario, Canada. These
reports are a resource that is used by departmental staff to as-
sess local needs, plan and evaluate programs, and assist in de-
partmental strategic planning. This paper describes the
application of the nominal group technique (NGT) among staff
in a public health department to identify, discuss, and prioritize
ideas to improve the reports.

En 1992, le Département de santé publique de la ville de North
York a publié un rapport sur l’état de la santé de la collectivité
et un rapport sur le profil social des habitants de North York,
en Ontario, Canada. Les rapports doivent servir à déterminer
les besoins locaux en matière de planification et d’évaluation
de programmes et aussi à aider au développement du plan
stratégique départemental. Le présent document décrit
l’application de la technique nominale de groupe (TNG) parmi
le personnel d’un bureau de santé qui a permis aux groupes
d’identifier, de discuter et de classer par priorité des sugges-
tions afin d’améliorer les rapports.

Health agencies across Canada may use resource docu-
ments such as health status reports to plan and develop programs.
Under the Ontario Ministry Mandatory Health Programs and Serv-
ices Guidelines (1989), all local health units are required to produce
a community health status report, which includes information on
demographics, mortality rates, morbidity rates, reproductive out-
comes, and risk factors, every five years. In 1992, the City of North
York Public Health Department produced the North York Commu-
nity Health Status Report and North York Social Profile Report,

Abstract:

Résumé:
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Table 1Table 1Table 1Table 1Table 1
Suggestions to Improve Reports and Corresponding Rankings:Suggestions to Improve Reports and Corresponding Rankings:Suggestions to Improve Reports and Corresponding Rankings:Suggestions to Improve Reports and Corresponding Rankings:Suggestions to Improve Reports and Corresponding Rankings:
Nominal Group Session 1Nominal Group Session 1Nominal Group Session 1Nominal Group Session 1Nominal Group Session 1

Suggestion Ranking

Provide rationale for using particular health indicators and give their definitions 4, 4, 3, 2, 1
whenever they appear in the reports
Put the graphs on the same pages that refer to the graphs 3, 3, 3, 1, 1
Integrate both the Community Health Status and the Social Profile Reports into 5, 4, 3, 1
one report
Present information according to the categories in focus practice in nursing (e.g., 5, 4, 2, 1
children, 0–4 years; school-aged, 5–19 years; adult/elderly, 20 years and more)
Use coloured paper to differentiate chapters so that the information will be 4, 2, 2, 1
more easily accessible
Use different age categories (e.g., 1–4 years; 5–9 years; 10–15 years; 5, 5, 1
16–19 years; etc.)
Expand the community dental health section and put this last chapter 5, 5
elsewhere in the report (e.g., after the reproduction and infant health chapter)
Cross-tabulate particular data (e.g., ethnic origin by education) and display it 5, 2
in graphs
Put the reports in binders so the readers can extract the pages that they are 5, 2
interested in
Integrate the lifestyle chapter and the age-specific chapters 4,3
Present information according to the health planning areas within North York 4, 3
Include an executive summary in the Social Profile Report and for each health 3, 2
planning area
Put tabs on the pages to more easily find the sections 5
Identify the resources that are available in the community 4
Simplify some of the graphs to make them easier to interpret 4
Use more indicators that are oriented to positive health (e.g., quality of life) 3
rather than disease, especially in the seniors’ chapter
Put all the graphs at the back of the reports 2
Provide more information on breastfeeding 2
Include an index at the back of the reports 1
Structure the table of contents to make it easier to read (e.g., use bold and 1
underline)
Expand the tuberculosis section and integrate it with the sexually transmitted –
diseases section
Focus on reporting the results of the data analyses and present less information –
on background information
Take steps to identify typos –

Note. 5 = Most important suggestion; 1 = Least important suggestion. – = Suggestion was generated
but not ranked by anyone.
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Table 2Table 2Table 2Table 2Table 2
Suggestions to Improve Reports and Corresponding Rankings:Suggestions to Improve Reports and Corresponding Rankings:Suggestions to Improve Reports and Corresponding Rankings:Suggestions to Improve Reports and Corresponding Rankings:Suggestions to Improve Reports and Corresponding Rankings:
Nominal Group Session 2Nominal Group Session 2Nominal Group Session 2Nominal Group Session 2Nominal Group Session 2

Suggestion Ranking

Include information about nutrition 5, 4, 3, 2, 1
Specify the target audience for the reports 5, 4, 3, 2, 1
Include other health indicators that are not disease-oriented 5, 4, 4
Discuss community consultation and priorities (e.g., North York community health 5, 4, 3
goals setting process)
Take steps to make the reports easier to read (e.g., quality of paper; typeface) 4, 3, 2
Write concisely 5, 3
State the purpose of the reports 5,3
Focus more on health behaviours 5, 2
Combine both the Community Health Status and the Social Profile Reports 5, 1
Add or increase the sexual health information in the age-group chapters 2, 2
Produce different reports for different target audiences (e.g., social service 1,1
agencies; community residents)
Add colours and include pictures to enhance the appearance of the reports 1,1
Present information according to the health planning areas within North York 4
Discuss the health prevention programs that staff in the department deliver 4
Add mental health information in the chapter on children 3
Increase the coverage of mental health 3
Put tabs on the pages to more easily find the sections 2
Provide a more detailed literature review 2
Discuss family health issues (e.g., marriage, divorce) 1
Put the graphs close to the text that refers to the graphs –
Put the graphs upright on the 8.5-inch (top of graphs) x 11-inch (sides of graphs) –
pages
Put the list of figures and tables in a different location than after the executive –
summary
Increase the size of the graphs –
Discuss the resources that are available in the community –
Provide definitions of terms that appear in the reports –
Provide more information on acts that are mentioned in the reports (e.g., health –
protection and promotion act; immunization of school pupils act)
Integrate the vaccine-preventable diseases and sexually transmitted diseases –
sections
Discuss multiple births in relation to low birthweight in the reproductive health section –
Use stronger binding –

Note. 5 = Most important suggestion; 1 = Least important suggestion. – = Suggestion was generated
but not ranked by anyone.
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which are used in assessing local needs, planning and evaluating
programs, and departmental strategic planning.

The authors used the nominal group technique (NGT) to obtain staff
suggestions to improve the next version or update of the reports.
Some advantages of using this technique are that groups rather than
individuals yield more ideas, differences in status of participants
are neutralized, participants prioritize ideas, and it is easy to use
(Moore, 1987). This paper outlines the application of the NGT to
identify, discuss, and prioritize ideas to improve this resource docu-
ment.

METHOD

Participants

A total of 17 departmental staff who had read both reports, exclud-
ing clerical and support staff, participated voluntarily in two sepa-
rate NGT sessions (nine and eight staff in session 1 and 2,
respectively). There was diverse representation from different job
positions (management and front-line staff), divisions and units (Cen-
tral Resources Section, Communicable Diseases Division, Commu-
nity Dental Health Division, Environmental Health Division,
Nursing Division [school-aged, healthy children, and adult/elderly
foci], Dental Health Services Research Unit, and Community Health
Promotion Research Unit), and offices (Central, East, West, and Talk
Shop).

Procedure

The NGT protocol described by Moore (1987) was used. The first
and second authors were facilitators in both 11/2 hour sessions. Par-
ticipants sat around tables arranged in the shape of a U in a large
conference room. The facilitators were positioned at the open end.
Participants were given both reports as a resource that could be
used during the session, writing paper, and a pencil. A facilitator
started the session by emphasizing that the participants’ comments
will assist us in improving future reports and summarizing what
will happen in the session.

In step 1, participants silently and independently spent 10 to 15
minutes writing their responses to the question “What suggestions
do you have to improve both reports?” which was taped to the wall.
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In step 2, a facilitator went around the table and asked each partici-
pant to briefly state one suggestion from their written list or from
piggybacking on someone else’s ideas. They were told to avoid du-
plicating suggestions. This procedure continued until all of the sug-
gestions were expressed. A facilitator recorded each suggestion on a
flip chart. Completed sheets were taped on the wall. In step 3, a
facilitator read aloud each suggestion from the sheets and invited
participants to clarify any suggestions. In step 4, each participant
was given five 3-inch x 5-inch blank index cards. Each participant
selected the five most important suggestions from the group list and
wrote one suggestion on each card. Participants were then instructed
to rank order their own five suggestions from most important (5) to
least important (1). A facilitator collected and shuffled all of the cards
and read out the contents of each card for the other facilitator to
record on the flip chart. Then the results and interpretation were
discussed during the session.

RESULTS AND DISCUSSION

It is necessary to consider both the number and magnitude of the
rankings for each suggestion when interpreting the results. The
number of persons who prioritized a given idea is first considered
and then the number of 5’s, 4’s, and so on for that idea is taken into
account. Table 1 shows the 23 suggestions generated by participants
in session 1. The most prioritized suggestions were to give the ra-
tionale for and definitions of indicators and place graphs proximate
to the text. Other important suggestions included combining both
reports, using different age groupings (report used 1–9, 10–19, 20–
44, 45–64, and 65 and over age categories), and using coloured pa-
per to differentiate chapters. Table 2 displays the 29 suggestions
generated by participants in session 2. The most prioritized sugges-
tions were to include nutrition information and to specify the target
audience. Other prioritized ideas were to use indicators that address
positive health (versus disease-oriented) indicators, discuss commu-
nity consultation, and make the reports easier to read (e.g., stack
bars were not easily interpreted). A comparison of both tables re-
veals that a number of suggestions were prioritized in both sessions.
Some suggestions were considered high priority in one session but
less of a priority (or not a priority at all) in the other session.

The NGT was a valuable strategy to collect information on how to
improve the community health status report. Staff had an opportu-
nity to suggest changes to improve the reports. The technique was
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simple to administer, and it provided immediate feedback to par-
ticipants, who commented that the sessions were enjoyable. In con-
trast to focus group sessions in which participants with higher status
level (e.g., management) may dominate the discussion, the NGT pro-
vided equal opportunity to both management and front-line staff to
prioritize the ideas.
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