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SUMMARY

The purpose of this thesis is to determine a logical planning
procedure for developing a program of neighborhood services, establish-
ing a neighborhood service center, and locating its physical facility.

Based on a review of avallable literature and interviews of
personnel in operating neighborhood centers, a two-phase planning pro-
cess was defined, The preliminary phase of planning for the establish-
ment of neighborhood centers is the development of a basic program of
neighborhood services. This planning phase involves (1) formulation of
program goals, (2) division of the community inte neighborhoods to be
served by the individual centers, (3) survey of the characteristics of
these individual neighborhood service areas, (4) analysis of existing
programs serving the poor, and (5) preparation of a program of action
to be administered through the centers, The second phase of planning
involves the implementation of the program in the individual service
areas. In the implementation phase, emphasis 1s placed on (1) selection
of an initial location for the center, (2) organization of resident
participation in neighborhood-level planning, and (3) revision of the
service program to meet local needs and conditioms.

Planning for a physical facility to accommodate the operations
of a neighborhocod center involves: (1) determining the type of facility;
(2) selecting the location; and (3) designing the structure or physical

layout. The first step in planning the facility is to determine the type
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of functions that the facility will perform. 1In determining the func-
tions of the facility, community goals, neighborhcod needs, and the
potential for financing must be considered. Once the concept of the
facility has been established, the location of a center is selected on
the basls of accessibility to those served, proximity te complementary
facilities, potential for exposure to the public, and the space require-
ments. If a new building is to be conatructed or an existing structure

modified, the final step 1s the design of the facility.



CHAPTER I
INTRODUCTION

The neighborhood service center is a basic administrative unit
of a community action agency that provides services to the poor. 1In 1964
the Economic Opportunity Act authorized federal funding of local anti-
poverty programs through approved community action agencies.l By de-
centralizing anti-poverty services to the meighborhood level, the neigh-
borhood center's program is able to reach the poor and deal more readily

with their problems.

Objectives

The first objective of this thesis is to set forth a logical
planning procedure for developing a neighborhood services program. Ex-
amination of the planning decisions for locating and establishing neigh-
borhood service centers in poverty areas of a city will be the second
objective, To provide a background for the discussion, the thesis will
examine the framework of objectives, programs, and administrative organi-
zation which influence the decision-making process of the planning pro-
gram. Participation of a community's planning agency and the residents
of the poverty areas in the planning process will be emphasized in this

thesis.



Assumptions

In developing a logical planning procedure for preparing a program
and locating the neighborhood service centers, certain basic assumptions
were made.

(1) The neighborhood service center is a valid approach to poverty
area problems and should become and is becoming a permanent community
facility.

(2) Adequate preliminary data analysis and planning are essential
in developing a fully effective neighborhood services program.

(3) The participation of the local governmental planning agencies
and the neighborhood residents is essential for effective planning of a
neighborhood services pregram.

(4) The planning agencies are the logical source for much of the
information needed in the planning process and are available to provide
technical assistance to the commupity action agency and the neighborheood

residents.

Approach

Analyzing the operational and locational needs of the neighborhood
service center was the basic approach taken in this study. The functions
of the neighborhood service center were examined in two ways: first, in
relationship to the Community Action Program of the Office of Economic
Opportunity, and second, in relationship to the independent role a center
fulfills in the local community. A planning process was developed on the
basis of the goals of community action planning2 and the concept of the

neighborhood service center,3 as discussed in current Office of Economic



Opportunity literature. Examples of neighborhood centers in the United
States were included for illustration. Further information for this
thesis was obtained from personal interviews with officials of both
local community action agencies and the Qffice of Economic Opportunity.
Economic Opportunity Atlanta, Inc. (EOA) was chosen as a case
study. Atlanta's application was submitted to the new Office of Economic
Opportunity immediately after the passage of the establishing act. As a
result, Economic Opportunity Atlanta, Inc. became one of the first funded
programs in the country.4 Economic Opportunity Atlanta, Inc. is especi-
ally appropriate for examination because the fourteen centers within EOA
offer examples of alternative approaches to: the delineation of service
areas; the implementation of programs; the development of resident organi-

zations; and the location of physical facilities.

Organization

The subsequent chapters are devoted to an analysis of the neigh-
borhood service center and the planning process for developing and initiat-
ing a neighborhood services program. Chapter II examines the history and
definition of the neighborhood service center. The roles of the partici-
pants in the planning process are presented in Chapter III. Chapter IV
discusses the initial phase of development of a basic program of services
for a neighborhood center. Chapter V examines the planning procedure
which should take place at the neighborhood level in the establishment of
a center, Chapter VI discusses the planning process for determining the
concept, location, and design of the physical faeility. Chapter VII pre-

sents the conclusions and recommendations of this thesis. A detailed



discussion of community action agency organization and neighborhood ser-

vices is furnished in the appendices.



CHAPTER II
THE NEIGHBORHOOD SERVICE CENTER

The neighborhood service center is analyzed here specifically in
relationship to the Community Action Program, because that is the most
recent and extensive application of the concept. However, the idea of a
neighborhood center offering a unified multi-service approach to local
problems is not exclusively the product of the Community Action Program.
This approach to poverty area needs draws upon the experlence of previous
programs which promoted decentralization of services at the neighborhood

level.5

Background of the Concept

While centralization may contribute to administrative efficiency
and economy, it has been found that some services are much more effective
if located at the neighborhood level. Settlement houses pioneered in
the decentralization of maﬁy services that were later taken over at the
neighborhood level by city administration.6 A number of cities, 1neclud-
ing Los Angeles and San Diego, have established branch administrative
centers to facilitate decentralization of specific service activities to
the residential areas.7 Private agencies, such as the Salvation Army and
the Boys' Clubs operate programs on the neighborhood level. In neighbor-
hood rehabilitation programs, results have been most effective when the

urban renewal agency located a loecal office within the neighborhood.



Pilot programs, such as New Haven's Community Progress, Inc.,8 or Action
for Boston Community Development, helped develop the neighborhood center
approach to problems in the poverty areas.9 The implementation of the
Economic Opportunity Act has given new impetus to this neighborhood

approach.

The Center as Part of the Community Action Program

The funding of local public and private non-profit agencies by
the Community Action Program of the Office of Economic Opportunity is

authorized by Title Il of the Economic Opportunity Act of 1964, As

Amended.10 The stated objective of the Community Action Program is "to
stimulate, through local community action agencies, a better focusing of
resources on the goal of individval and family self-sufficiency."11 These
local community action agencies administer city-wide and neighborhood-
level programs. The agencies attempt to mobilize pertinent public and
private agencies in a coordinated effort to serve the poverty area neigh-
bt:'n:hr::uods.l2 The Economic Opportunity Act specifically encouraged the
establishment of neighborhood centers and the funding of programs to be
administered through those centers.13

The neighborhood service center is the focal point of the local

community action program.l4 The Economic Qpportunity Act of 1964, As

Amended defines the neighborhood center as a multipurpose facility "de-
signed to promote the effectiveness of needed services in such fields as
health, education, manpower, consumer protection, child and economic

te

development, housing, legal, recreation, and social services," which are

"responsive and relevant to the range of community, family and individual



problems and are fully adapted to neighborhood needs and conditions."l5
The responsibility of the individual neighborhood center is to conduct
programs at the neighborhood level to eliminate poverty and the specific
causes of poverty.16

The neighborhood services administered through the center are not
intended to replace public assistance or welfare services, Instead, these
coordinated anti-poverty activities undertake a whole new approach to the
crippling problem of poverty. The long-range goals of the neighborhood
center's anti-poverty programs are assisting the underprivileged indi-
vidual in dealing effectively with his problems and providing him with
the means to improve his own earning power so that no further assistance
is needed.

The problems that block underprivileged individuals from improving
their economiec conditions are many and varied.17 A major cause of poverty
in urban areas is chronic unemployment and under employment.l8 A low
educational level, lack of marketable job skills, and poor health are
frequently cited as reasons for unemployment or under employment.

The neighborhood center attempts to determine actual reasons for an
individual's inability to deal with his personal problems or economic
situation. Programs are then instigated by a center to assist the
individual in alleviating these problems.

Counseling services, family planning programs, legal aid, con-
sumer education programs, job placement, health services, advice on
operating small businesses, and old-fashioned encouragement are only a

few of the needed services. Young people in a poverty neighborhood also



require special attention. The center can initiate programs to aid needy
children. Many of these children are so isclated from society that they
require pre-school orientation and special assistance to function in the
educational system. The time to prepare them for useful citizenship and
full participation in society is while they are still of school age.

These young people need guidance, encouragement to stay in school, assist-
ance in preparing for higher education, aid in finding part-time jobs,

orientation for future employment, or on-the-job training.



CHAPTER III
PARTICIPANTS IN THE PLANNING PROGRAM

A community action agency must begin by organizing a planning
process that can develop an efficient and effective approach to achieving
the goals of the program. The effectiveness of the community action
agency's "funding decisions and its strategies for carrying them out is
substantially dependent upon the quality of the planning process."20
The planning program must be developed so the initial establishment of
goals will be followed by a continuing process of review of program re-
sults, examination of community need, reevaluation of program goals,
development of operational improvements, and stimulation of more extensive
efforts at program coordination. To be fully efféctive, participation in
this planning process must involve:

(1) the board of a community action agency, which establishes
policies for program development;

(2) the agency's staff, which actually coordinates and plans the
program;

(3) the community planning agency, which adds its expertise in
planning to the process;

(4) the residents of the neighborhood, who define the needs and
wants that must be satisfied; and

(5) the other public and private community agencies which serve
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the needs of the poor, such as the public housing authority, the welfare
2
agency, the school system, and the legal aid society, 1
The Advisory Commission on Intergovernmental Relations recommended
that comprehensive planning for meeting the social needs of a community
2
be made a prerequisite for funding of a community action agency. 2 In
this case, "comprehensive planning" referred both to a unified plan of
action for all the program components of an agency and to the coordina-
tion of planning efforts between the community action agency and agencies
operating related programs. The Commission stated,
Complex and unnecessary paper shuffling could be avoided by the
affected agencies, and the planning process itself could be made
more effective, if the affected agencies are involved from the
start in the planning process. It seems logical, for instance,
that the CAA would attempt to engage appropriate public agencies
in its plan-development process, just as it is required to engage

them through Ege check-point procedure in the submission of grant
applications.

The Board of a Community Action Agency

The board or governing body of the community action agency estab-
lishes the policies which guide program development. "The board, of
course, can define its own role. Normally, a board will either set up a
planning committee to oversee this particuiar function or it will reserve
approval of planning assignments to itself and establish a task force to

24

monitor each planning program undertaken.' Generally, the board members
do not participate in the research, analysis, and program development
phase of the planning process. The board usually reviews alternatives

presented by the agency's staff, establishes priorities, and allocates

resources after completion of the actual planning effort.
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The Agency's Staff

The principal responsibility for planning the neighborhocod services
program rests with the community action agency staff. The staff has the
initial responsibility for "putting identified needs in a logical analyti-
cal framework; identifying interrelationships; and determining the magni-

2
"2 e agency's staff

tude, severity, and implications of the needs.
should develop recommendations on the content of a neighborhood services
program within the policy guidelines established by the agency's board.

The proposed program must then be submitted to the board for final approval
before implementation. Effective staff planning will provide the board
with realistic alternatives and good supporting analyses. When develop-
ing recommendations upon any aspect of the neighborhood services program,

the staff should be able to rely for assistance, advice, and information

upon the planning agency and other public agencies in the community.

The Community's Planning Agency

The planning agency and the community action agency staffs should
work closely together from the early planning stages of the neighborhood
services program. The staff of a planning agency is made up of specialists
in dealing with the interrelationship of social, economic, design, and
organizational considerations related to the long range, comprehensive,
and general development of an urban area.26 Since a comprehensive plan-
ning program is a functiconal element of most urban governmments, the plan-
ning agency will generally already be staffed.

The planning agency will already have or can gather considerable

data that are pertinent in developing the neighborhood service program,
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including the most current information on land use, structural condition,
housing, transportation, and employment centers. The planning agency is
generally responsible for maintaining current population, economic and
social data; and can assemble information on the adequacy of public facil-
ities, the extent of public services, and the location of future capital
improvements, The community action agency should utilize the resources

of the planning agency to the fullest extent to aveid duplication of ef-

forts and to profit from already assembled informatiom.

The Neighborhood Residents

A major goal of the planning program of a community action agency
is the involvement of the poor in the planning process.27 This requires
the development of an organizational framework to encourage such partici-
pation. The residents of a neighborhood have a voice in development of a
neighborhood center and its program by two primary means: (1)} the poverty
area residents elect part of the membership of the board which establishes
policies and allocates resources for the neighborhood services program,
and (2) the residents may define neighborhood goals on a local level and
develop program proposals through neighborhood organizations which are
promoted and assisted by the community action agency.

When the poor assist in planning the program of neighborhood ser-
vices, they become a part of the decision-making process and give their
insights to the professional planners.28 Involvement in the planning
program through neighborhood organizations can help the poor to understand
and identify their needs and learn problem-solving techniques. Also, by

participation in the program through expression of their needs and ideas,
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the neighborhood residents' confidence in their ability to rectify prob-
lems will be stimulated by observing the success of the neighborhood
services and the effectiveness of the neighborhcod center.

Through participation in the planning effort and articulation of
neighborhood needs, resident groups can have a positive impact on deci-
sions made by local governments, school systems, public and private social
service agencies, and physical and social planning agencies, thereby bene-
fiting the entire community.30 The active participation of the poor in
the decision-making process can strengthen the social fabric of the com-
munity by encouraging the other citizens of the community to understand,

care about, and help solve the special problems and needs of the poor.31

Other Community Agencies

One objective of a neighborhood services program is the development
of a coordinated approach to the needs of the poverty areas by all the
various public and private community agencies.32 There are a wide variety
of public agencies that serve the needs of the poor, including the public
housing authorities, the welfare agencies, the urban renewal authorities,
the school systems, and the state employment agencies. Private groups
also function in the poverty areas of many communities addressing special-
ized needs, such as tenant rights, consumer services, family planning,
legal aid, and alcoholism. In addition there are many other types of
pubiic and private organizations which have been established in various
cities to address the numerous problems that face the poor. The planning
effort should function to coordinate all these programs into a smoothly

functioning network that attacks the problems of the poor on a comprehen-
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sive basis and in a priority order.3

Various forms of interagency organization exist which could serve
as a method of program coordination and development, These intergovern-
mental structures include interagency committees, CAA technical advisory
comnittees, social welfare councils, and councils of government.

Interagency or Technical Advisory Committees

A traditional approach to interagency coordination, when several
agencies have been involved in dealing with a problem, has been the estab-
lishment of an interagency cor technical advisory committee by local govern-
ment.34 Pittsburgh, Pennsylvania, offers an example of an interagency
committee appointed for the purpose of social planning. In mid-spring of
1964, at the request of Mayor Barr of Pittsburgh, a War on Poverty Plamning
Committee began to meet regularly in the Mayor's conference chambers at
city hall. The committee was composed primarily of professionals repre-
senting the public and private welfare-related agencies. 1t was that
committee that laid most of the groundwork for Pittsburgh's community
action program.

Examples of technical advisory committees, established as struc-
tural elements of local agencies, are found in Atlanta, Georgia, and
Chattanooga, Tennessee. Such committees, composed of technical and admin-
istrative representatives drawn from the the poverty related programs, can
serve as an interagency vehicle for information exchange, analysis of
program needs, review of program effectiveness, and coordination of re-

sources.
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Social Welfare Councils

Social welfare councils have also traditionally offered a means
within a community of bringing the various poverty-related agencies to-
gether for program coordination and collective planning. The Health and
Welfare Association of Pittsburgh is an example of social planning by a
social welfare council. The Association working with the Homewood-
Brushton Citizens Renewal Council and ACTION-Housing, Inc., developed a
social plan for the Pittsburgh neighborhood of Homewood-Brushton. Using
census data and information supplied by the Community Council, school
board, and by social agencies operating in the neighborhood, the plan
established the levels of schooling, job training, counseling, and other
social services and facilities that would be needed over a twenty-year
period.36

Councils of Government

In an increasing number of metropolitan areas, voluntary associa-
tions of local officials have been organized to encourage cooperation on
an area-wide basis.37 These organizations have generally been described
as "councils of government."38 The functions of councils of government
are quite varied, but all seek to develop better channels of communication
among governmental agencies. Research is also usually a council activity,
with most organizations having a staff which gathers data, prepares re-
ports, and makes recommendations on matters of area-wide concern.39
The executive committee of a council of government will usually appoint

standing policy committees for each major area of interest, such as

40
transportation, planning, public safety, or social services. These
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committees might include appointed officials with special technical
skills; or the committees might be assisted by sub-committees or "tech-
nical advisory groups" composed of administrative and technical personnel
whose organizations or personal qualifications might contribute toward

solutions to the problems under study.41
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CHAPTER IV

DEVELOPMENT OF THE NEIGHBORHOOD SERVICES PROGRAM

The initial phase in planning for the establishment cof neighborhood
centers is the development of a basic program of neighborhood services.

To develop a basis for neighborhood organization and to convince the
residents of the program's value, some services must be available initially
to generate interest and attract participation. These services may be
relatively uncomplicated, consisting of programs that will be needed in
most of the community's centers. A neighborhood center's full program of
services should be determined later with the aid and participation of the
residents.

This chapter examines in detail the various stages of planning in-
velved in the preparation of a basic program of services prior to the
establishment of neighborhood centers. These stages are: (1) the formu-
lation of program goals by the board of the community action agency, (2)
the division of the community into neighborhoods to be served by the indi-
vidual service centers, (3} a survey of the characteristics of the indi-
vidual neighborhood service areas, (4) an analysis of existing programs
that serve the needs of the poor, and (5) the actual preparation of a

program of action to be administered through the centers.

Formulation of Goals

The enunciation of the goals of a neighborhood services program is
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essential for clearly establishing the direction and focus of program
efforts, for defining the role of neighborhood centers in the community,
and for mobilizing available public and private resources in unified
action. The basic goals of a neighborhood services program are long-term
in nature and will be quite genmeral in the statement of overall program
aims. A "goal" may be defined as an end that one strives to attain."42
For example, Economic Opportunity Atlanta, Inc. stated a general community
development goal "to train, organize, and develop leadership among the
poor in order to provide access to full benefits and responsibilities of
American citizenship."43 From the identified goals, more explicit pro-
gram objectives are developed which define the individual needs for which
a detailed program of services must be developed.

The process of formulating goals for the neighborhood services
program offers a chance for identification, discussion, and resclution
of the basic problems which determine the general nature of the program.
When determining goals, the position and role of neighborhood centers in
the poverty areas must be examined. For instance, should centers and pro-
grams be designed sc that they are accessible to the largest number of
residents or accessible to those with the most critical need for assist-
ance? In most cases, the final decisions on goals will indicate where
the board of a community action agency believes center activities should
place emphasis.

The formulation of goals is primarily the responsibility of the
board of a community action agency., From this essential beginning, the

staff of the agency, the planning agency, and affiliated organizations
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may proceed in their planning activities. The designated goals of a
neighborhood services program will evolve over a period of time, and the
initial direction of program efforts will be influenced and altered by
"each planning cycle" as needs and programs are analyzed.44 In the plan-
ning program, there should be a continuing process of refinement in which
the overall goals are subjected to constant review and revision, result-
ing in program changes which more accurately reflect the needs and wishes

of the poor.

Defining the Neighborhood Service Areas

The actual areas to be served by the individual neighborhood
centers should be delineated so that the center can function efficiently
and effectively. 1In practice, the community action agencies have deline-
ated the centers' service areas to function as:

(1) fixed areas for statistical analysis to determine resident
needs;

(2) manageable planning units for development of a basic program
of services;

(3) the target area for implementation of the resulting concen-
trated service effort;

{(4) au administrative district within which inter-agency activi-
ties can be coordinated; and

{5) a territorial unit for the purpose of community organization
activities.

The sections of an urban area served by centers have been described

as neighborhoods, target neighborhoods, target areas, service areas, and
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neighborhood service areas by various community action agencies across
the country. Sanford Kravitz in discussing the Qffice of Economic Oppor-
tunity's original concepts on a neighborhood services program stated,
"Our model of how the community action program would work went something
like this: a community would carefully study its poverty problems, locate
the most severe pockets of need, and identify them as target areas slated
for intensive effort. "™ The target areas, the geographical areas to be
served by a community action agency, are always the low-income neighbor-
hoods of a city, but not all of the target area residents will be below
the poverty 1ine.46 An individual community action agency may have sev-
eral target areas within its jurisdiction, and not all will necessarily
be contiguous.

A community's planning agency is best equipped to undertake a study
delineating the service areas for a neighborhood services program. A
planning agency or a community’s planning consultant would have the per-
sonnel trained to execute a study of this kind and could evaluate informa-
tion on the physical layout of the community as well as the administrative
operations of local government, A planning agency would probably already
have most of the data assembled because of its pertinence to other areas
of planning. The agency's staff would be familiar with the sources for
additional information and would already have established procedures for
coordination with other governmental departments.

Delimitation of a Community's Poverty Areas

Those sections of a community seriously affected by poverty must

be identified before the areas to be served by the neighborhood centers
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can be defined. The community action program in Atlanta, Georgia, offers
an example of the utilization of census data to define the poverty areas
of a city. Economic Opportunity Atlanta, Inc. evaluated all the census
tracts within the agency's area of responsibility on the basis of an
"index of ps:n.:'ert:y."47 The service areas were defined to include those
census tracts with the highest "index of poverty.”" This indicator was
based on the incidence of families within a census tract whose income was
below the "poverty threshold." The standard for this poverty line is
determined by the United States Government on the basis of current buying
power. For example, the "poverty threshold" as defined by the government
for an urban family of four in 1970 was an annual income of $3,968.48
The Pittsburgh, Pennsylvapia, community action program offers
another city's approach to determining which sections of a community are

affected by a high incidence of poverty. Neil Gilbert in his discussion

of Pittsburgh’s community action efforts commented,

The Planning Committee wanted Pittsburgh's program to cover as
many of the poverty areas in the city as possible. As a guide
to the selection of these areas, an urban level-of-living
index, prepared by the Health and Welfare Association of the
Department of City Planning was utilized. This index provided
a figure for each census tract in Pittsburgh, based upon the
following criteria: income, education, employment, home
ownership, housing conditions, public assistance, and juvenile
delinquency.

Delineation of Neighborhood Boundaries

Factors that should be evaluated in establishing the dimensions of

a center's service area are varied and include:



22

(1) the size of the population to be served;

(2) neighborhood identity (the ability of residents to associate
themselves with a recognized section of a city);

(3) physical boundaries (barriers, such as rivers, rail lines, or
expressways, that physically separate one section of a community from
another};

(4) administrative service areas (the administrative areas of
other community agencies that also serve the peoor); and

(5) census boundaries (the subdivision of a community into census

' for statistical survey and analysis by the

"tracts" and "city blocks'
national decennial census).

Not all the criteria suggested for delineating a neighborhood
service area may be applicable in a given urban area. The various fac-
tors influencing the location of the service boundaries should be mapped
for compariscn., Once all the relevant information is available, an effec-

tive compremise for the limits of the neighborhood can be determined.

Size of the Neighborhood Population. When used by the Community

Action Program, the term 'mneighborhooed"” is synonymous with the service
area of a center and refers to a definable, cohesive community or subarea
within a city. The ability of a center's staff to efficiently and effec-
tively provide services to the neighborhood residents and develop a func-
tional community organization is related to the size of the population
which is served. The service area of a cgﬁter could encompass a popula-
tion that would be too small to efficiently provide a brecad range of ser-

vices, or the population cof the area served by a center could be toc large
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for the mobilization of a cohesive neighborhood organization that might
unite neighborhood residents for effective social action.

Standards were not fixed by the Office of Economic Opportunity on
the minimum or maximum population that could be served by a center. A
survey taken by Kirschner Associates for the Office of Economic Opportunity
observed that the populations, which are served by neighborhood centers
located across the country, ranged from 3,000 to 200,000 persons.50 A
population of 35,000 residents was suggested by the Office of Economic
Opportunity as an optimum size for a service area.51 This was considered
small enough to organize residents into an effective unified body for
group action, and large enough to permit the staffing of a full-scale
facility. 1In discussing a realistic size for a center's service area, the
National Commission on Urban Problems suggested that a population range of
25,000 to 50,000 persons would permit the efficient operation of public
services at the neighborheod level.52 The Committee for Economic Develop-
ment in evaluating neighborhood size theorized that a 'meighborhood dis-
trict” of about 50,000 residents would be an optimum size for enlistment
of active citizen participation in local efforts to clarify neighborhood
needs, propose constructive solutions, and mobilize voluntary services.53

Neighborhood Identity. A neighborhood is a general geographic area

in a city with which the residents associate and identify.54 Individuals
possessively associate themselves with a given area of a city and tend to
develop a common bond with the institutions and residents of that area.5

Consideration should be given to the intangible local loyalties that exist

in various sections of a city. If possible, the service area of the center
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should correspond to a neighborhood unit that is traditionally recognized
by the residents.

Organizing the residents for effective community action is an im-
portant objective of the center.s6 If the service area is clearly the
neighborhood with which they identify, the residents can more easily ac-
cept the center as their own., An organization drawing upon a unified
neighborhood for support could more easily develop goals, and the residents
are more likely to have common concerns.

Frequently, community facilities serve as focal points of a neigh-
borhood. Local commercial groupings that cater to the residents' service
and convenience shopping needs can serve this function. Scheools, churches,
settlement houses, fire stations, or other community facilities may tradi-
tionally serve as focal points for an area.s7 These facilities, which can
act as a 'center of gravity" in a neighborhood, often serve as a cohesive
influence.

Most sections of the community affected by poverty are located in
the older, declining parts of the city. Such older sections generaily re-
tain an ideﬁtity as a definite neighborhood. In metropolitan areas these
neighborhoods may have been suburbs or independent municipalities that
were incorporated into the central city. The residents may have changed,
but the section will still be distinguished as a separate neighborhood.
Research by the planning agency on historical growth of an urban area and
the annexations of the city will help in distinguishing such traditional
neighborhoods.

Physical Boundaries. Specific physical boundaries have frequently
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become accepted as the physical limits of a neighborhood.58 The existence
of significant natural or man-made physical barriers that would limit ac-
cess to the center is clear justification for establishment of a neighbor-
hood border.59 Major highway arteries, railroad lines, rivers, large
commercial and industrial areas, or established public open space may be
understood as the physical limits of a neighborhood.eo However, when no
such physical features are present, the limits of a neighborhood can be
quite arbitrary.

Administrative Service Areas. The service area of the neighborhood

center should be coordinated with the administrative areas of the other
agencies that serve the residents of the poverty blighted sections of the
community.61 Various types of administrative units may overlap in a
neighborhood. The administrative units of municipal and county services
should be mapped, and the rationale for the boundaries and size of these
units should be analyzed. Police precincts and school districts usually
have the most clearly defined boundaries. The areas that are served by
fire stations, recreation centers, branch libraries, health centers,
branch welfare cffices, and legal aid centers will probably be more gen-
eral in their delineation. Neighborhood rehabilitation projects and urban
renewal areas in a general neighborhood renewal program should be compared
with the neighborhoods that are traditionally recognized by the residents.
Public housing project areas and the administrative areas for scattered
turnkey public housing units should alsc be noted.

When agencies decentralize their services and incorporate them into

the neighborhood center's program, their service areas must coordinate in
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order for a referral, counseling, and follow-up program to function. Even
when apn allied agency decides to maintain staff autonomy, similar delinea-
tion of administrative areas is important for referring clients and co-
operating through technical coordinating committees. Partially over-
lapping administrative areas would force a center to refer clients to
confusingly scatter locations for aid and would probably discourage the
individuals from following through. Comparable data are essential in
planning and coordinating services., The existence of dissimilar service
areas will make difficult the job of applying information gathered by one
agency to other agency programs.

Census Boundaries. Census tracts or 'city blocks" used in taking

the national census are other forms of subdividing a metropolitan area.
The boundaries of such districts often follow clearly defined physical
features and political divisions. The ability tc compare statistical data
supplied by the census with the neiphborhoods will be very valuable in
developing programs and evaluating progress. As mentioned previously, the
community action program in Atlanta offers an example of the use of census
tract boundaries to define the service areas of the individual neighbor-
hood centers. Through combinations of census tracts, Economic Opportunity
Atlanta, Inc. (EQA) formed target areas of reasonably comparable physical
size that roughly matched recognized neighborhood areas. Correlating

the neighborhood boundaries te the census tracts might not always be
feasible. However, in such cases, consideration might be given to combin-

ing the smallest statistical units of the census--the city blocks.
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Survey of the Neighborhood Service Areas' Characteristics

In order to identify the needs of the residents, the nature and
magnitude of the problems of poverty in the various service areas must be
determined. Three types of information about a neighborhood's poverty
problems are reﬁuired: (1) the social and economic characteristics of
the persons affected by poverty must be established, {2) the physical and
environmental characteristics of the neighborhood in which they live must
be determined, and (3) the transportation factors affecting their mobility
must be evaluated. The population characteristics guide the development
of specific programs .oriented to the individual problems present in a

2 . c e ,
neighborhood.6 Physical and envirommental characteristics, indicating
physical blight, point to meighborhood problems that require specialized
services. The transportation factors, defining the problems of mobility
affecting the poor, establish the neighborhood requirements for improved
public transportation. This information is essential for preparing a
proper program of neighborhood services.

Commenting on the need for adequate data collecticon in program
planning, the Advisory Commission on Intergovermmental Relations stated,

The very nature of the war against poverty requires the quanti-
fication of certain social and economic problems for the first
time. Many of these problems reflect human suffering previously
hidden from the national conscience. The difficulty of defining
poverty and its related problems among different groups in the
population is an extremely complex job. Yet the development and
execution of a successful campaign against poverty degznds adequate
data to guide program development and administration.

A wide range of basic information is pertinent in developing a

neighborhood services program. Dr. Harvey S. Perloff recommended that

such data be organized on the basis of "neighborhood and group profiles.65
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Social statistics organized both by the neighborhood and by the various
identifiable groups such as:; families with less than a designated annual
level of income, youths separated by age levels, older persons, minority
groups, and so-called "problem families," could assist in identifying
changing social patterns and defining major unfulfilled needs. Dr.
Perloff explained, "The group and neighborhood profiles could serve the
same general 'organizing' purpose (for social planning) as the economic
nbb

accounts have served in the economic field.

Socio-economic Characteristics

Social and economic characteristics that directly reflect the prob-
lems of the poor and which can be useful in understanding a neighborhcod
include: low average income, presence of migrant labor, high unemploy-
ment, low educational attainment, and high incidence of disease. Other
data might be compiled on the number of: arrests, individuals aon proba-
tion, welfare cases, aid to dependent children cases, old age assistance
cases, registrants rejected by selective service, and on such related
factors as: schocl absentee rates, percentage of rentals, and public
housing occupancy. These factors are called "social indicators."®’

In addressing the problems of applicability in social statistics,
Doris B. Holleb of the Center for Urban Studies, University of Chicago,
recommended the use of a set of "social indicators,” explaining,

The essential and distinctive feature of a social indicator

as distinguished from other social statistics is that it be a
representative monitor of changing conditions in welfare terms,
that is, in terms of the achievement of explicit social goals
+ss o« For example, if the goal is improving education, infor-

mation about pupil-teacher ratios or expenditures on school
buildings and, indeed, most of our educational statistics would
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not be good social indicators. However, information that
reflects pupil achievement such as the reading and mathematics
scores used in the Coleman Report, dropout rates, or percent-
ages of individuals that go on for further traiping would con-
stitute suitable social indicators. TIn improving public health,
to give another example, information about changes in the num-
ber of hospital beds, physicians and paramedical personnel, or
immunization programs would not as such constitute good indi-
cators., But, rather, it is such data as the rate of infant
mortality, morbidity, or 1%5& expectancy among population groups
that would be aignificant.

In quantifying social and economic data, an evaluation should be
made of already assembled information on the problems of poverty in the
comnunity. The existing sources of data on the characteristics of the
poverty area neighborhoods may then be amplified and up-dated with more
detailed and current information. Sources of current information on
neighborhood socio-economic characteristics include the school board, the
welfare department, private assistance organizations, state labor depart-
ments, the public housing authority, and the 1970 Census of Population.
The census information is available by blocks, enumeration districts,
and census tracts, while the data assembled from the local govermmental
agencies may generally be tabulated by locally defined administrative

districts.

Physical and Environmental Characteristics

The physical and environmental characteristics of a neighborhood
should be evaluated on the basis of their influence on the residents.
Poor structural conditions, inadequate light and air, low maintenance
level, overcrowding, poor sanitary conditions, and absence of adequate
plumbing, electrical, and heating systems are some of the characteristics

of residential housing reflecting the blighting influence of poverty. The
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type of incompatible land use, costs of renting, population densities,
vehicular accident rates, adequacy of neighborhood facilities, and safety
proeblems in the neighborhood are envirommental factors that can also
offer valuable information on types of neighborhood services that are
needed. The Census of Housing can supply information on housing quality
and structural conditions. Windshield surveys can furnish additional in-
formation required on the physical environment of the neighborhood, and
sample house-to-house surveys can supplement and amplify the housing in-
formation furnished in the census.

Transportation Characteristics

Resident mobility should be evaluated when defining the needs and
problems of a neighborhood. Many of the problems of the poor canm in part
be linked to a lack of mobility. An individual that cannot get from his
place of residence to the sources of employment will be unable to either
obtain or hold a job. Families cannot take advantage of social services,
public assistance programs, training program, or educational opportuni-
ties if they camnnot reach them. Even when some form of public transporta-
tion is available, the problems of reaching a distant destination are
frequently beyond the capability of the rural immigrant or other indi-
viduals who may be unfamiliar with large cities or public transit systems.

An examination of the transportation problems of the poor should
focus primarily on the modes of public transportation which are available
to the poverty area residents. Existing bus and rapid transit service in
the poverty areas should be evaluated for adequacy of coverage, convenience

of transit stops, frequency of service, and adherence to schedules. The
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spacing of transit routes in poverty neighborhoods should be designed to
place service within convenient walking distance of most residents. The
National Committee on Urban Transportation suggested the spacing of tran-
git routes at approximately half-mile intervals in built-up areas, which
would provide transit service within a quarter-mile walking distance of
individual residences.69

To determine if the transit routes are sufficiently related to the
needs of the poor, the routing of the entire transit system should be
compared with the travel requirements of the poverty area residents.
Passenger load data for routes that serve the poverty areas are indica-
tive of the transportation demands of the poor, and field surveys of
transit users can establish the origins and destinations of neighborhood
residents who use public tramsportation. However, neither approach may
accurately reflect needs, since inadequate service may deny the poor
opportunities for employment or services and reduce the actual use of
public transportation. An estimate of these requirements may be developed
by comparing the residential distribution of the poor with the location of
employment centers, retail facilities, and public offices, which would
logically provide jobs and services if adequate transportation were
available. The projected travel pattern of the poor should he compared
with the existing transit system to determine if the poor can reach de-
sired destinations with reasonable directness so transfers in route are

held to a mipimum,
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Analysis of Existing Poverty-related Programs

A community action program should undertake to meet needs that are
not presently being served. A survey should be made of all poverty-
related programs of agencies that serve the poverty areas.70 The study
should catalogue all existing services of these local programs and evalu-
ate their effectiveness. Duplication of existing services would contri-
bute very little and would dissipate limited resources., However, there
may be instances where existing services may be reinforced or comple-
mented. The recommendations of the study should cover improvements in
existing services. The services of the allied anti-poverty agencies
that could be effectively decentralized to the neighborhood level or in-
corporated into the neighborhood center's program should be noted.

The National Commission on Urban Problems urged that local govern-
ments undertake studies to: examine intensively the relative quality of
the services and facilities that they provide to low-income neighborhoods;
develop, publicize, and apply standards designed to assure equity in ser-
vices for those neighborhoods; and move as rapidly as possible to remedy
identified deficiencies in public services and neighborhood facilities.
The Commission noted that the low-income neighborhoods, which actually
need the most services, are too often receiving the least amount of help.
Such government piactices contribute to urban blight and social unrest.7

There are basically two approaches to the preparation of this type
of study: (1) one agency assuming or being delegated responsibility for
analyzing and coordinating the entire spectrum of poverty-related pro-

grams; or (2) the affected agencies developing a structural organization
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through which they may coordinate their activities.

The Office of Economic Opportunity recommended that the local com-
munity action agency assume responsibility for promoting ''community-wide
coordination of antipoverty efforts" by acquiring and exercising the
authority of superior knowledge and planning capabilities.73 The agency's
staff was visualized as independently analyzing the individual programs
of the various community agencies and developing recommendations on im-
proving program effectiveness.74 This type of approach assumes profes-
sional knowledge, technical skills, and staff resources that may not be
at the disposal of a community action agency. Also, the role of coordi-
nator and critic would probably generate conflict with the agencies being
studied.

In contrast, a cooperative interagency effort offers certain ad-
vantages. The staff of the community action agency needs the information
and ideas that the various agencies can offer. The work of the community
action agency would be simplified if the agencies involved identified the
weaknesses in their own services and developed a means of meeting those
needs, In discussing program development, Lowell E. Wright of the Com-
munity Planning Division, United Community Funds and Councils of America,
commented,

Program coordination means program cooperation; it means mutual
recognition that each of our disciplines in the community has

a common accountability to our supporters to give leadership

in the commen cause of renewing both the people and the places
where they are to live and work. In terms of structure, pro-
gram coordination seems to me to call, not for a topdown,
over-all comprehensive planning authority in which subordi-
nates follow instructions, but a coalition or federation in
which each discipline is welcomed into partnership--in which

each service system recognizes its interdependence with othe;5
seyvice systems if its own achievements are to be maximized.



As discussed in Chapter 1II, there are a variety of mechanisms for
interagency coordination which could be employed in studies of related
services and facilities in the poverty areas. A municipally-appointed
study group, a community welfare council, a policy committee of a council
of povernments, or a technical advisory committee under the sponsorship
of a community action agency could, first, promote interagency coopera-
tion and, second, study solutions to poverty needs. A technical advisory
committee functioning within the structure of a community action agency
is usually designated as the organization, or "study group," to conduct
the analysis. This committee is generally composed of representatives
from all the various public and private community organizations which pro-
vide services to the residents of the poverty area neighborhoods. While
this type of organizational structure is not necessarily more effective
than other methods of interagency coordination, a community action agency
can initiate such a committee under its own sponsorship, if other organi-
zations for coordination do not exist.

An analysis of the programs already functioning in the poverty
neighborhoods can achieve a variety of objectives. These are: (1) to
obtain a clearer understanding of the true effectiveness of each agency's
efforts; (2) to assist the agencies in the development of more effective
programs through the identification of gaps in existing services; (3) to
prevent the community action agency from duplicating the efforts of
existing agencies; and (4) to help the community action agency determine
ways of reinforcing programs administered by the other existing agencies.

In conducting this analysis, the technical advisory committee
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should organize the study so the resources available to them may be
utilized effectively. 1In developing & study plan, the committee should
attempt to make a preliminary diagnosis on the limitations and problem
areas of community gervices.’6 1In formulating a preliminary diagnosis
the committee should establish the specific questions that need to be
resolved about the service activities, such as: (1) who is responsible
for providing each type of service; (2) who are these activities intended
to serve; (3) do the programs actually reach these persons; (4) what spe-
cific needs are these services designed to meet; (5) do the programs ef-
fectively serve these needs; and (6) what improvements can be made, The
committee can then determine the availlable sources of information for
defining the service needs of the residents and the true effectiveness

of existing services. The committee should find ocut as a means of compari-
son the potential sources of information on the procedures and standards
of similar programs in other communities. Having established the data
sources, the committee may then define the responsibilities for research
and analysis of each field of service activity and resident need.

The overall analysis could be organized by the major categories of
service activities that are currently available to the poor. One tech-
nique of research would be the deslgnation of small study groups, or sub-
committees, to evﬁluate each of these fields of service activity. A
study group would be assigned to examine one category of service activity,
such as neighborhood recreation programs. For example, this study group
might analyze the recreation requirements of the poor, the existing recre-

ation programs in the neighborhoods, and the available recreation facili-
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ties. The study group could be composed of those committee members whose
agencies deal with some aspect of the recreation needs of the poverty area
residents. Such a study group would probably include representatives of:
the school system, the municipal parks department, athletic associationms,
organizations from the private sgector of the community, and any other
agency that may have.a recreation progfam. The analysis of recreation
needs may then be approached from the aspect of what contributions each

of the agencies is making, and how each of the programs may reenforce the
efforts of the others.

A study group evaluating the recreation opportunities for youth in
underprivileged neighborhoods might identify a number of potential service
needs that are not being fulfilled. While an athletic program in the
public schools would probably exist, there might be few existing recrea-
tion opportunities for young people after school or in the evenings.

High school sports will reach a few students, but many young people lack
the ability or incentive to participate in those programs. Perhaps this
need could be filled by a neighborhood-level intramural sports program
co-gponsored by the city's recreation department and local civic groups.
Part of the school age youth in a neighborhood might be interested in
after-class shop sessions utilizing school equipment. Such a program
would allow students tco learn a valuable skill and at the same time work
in crafts which they enjoy, such as carpentry, metalwork, or auvtomobile
mechanics., Recreation needs might also be identified which are not within
the resources of the agencies represented on the committee. For instance,

neighborhood youth clubs might be needed to offer a focal point for
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activities and a place for the young people to congregate. The results
of the study might indicate that t¢ operate, such a program would require
funding agsistance through the community action program, The utilization
of study groups to examine a sector of community services in the poverty
areas permits: emphasis on coordination of activity, cross—-feed of in-~
formation, exchange of concepts and ideas, and the expansion of efforts
toward a common goal.

The approach of examining a category of service activities is
superior to the detailed critique of a single agency's overall operation,
because the technique permits a combined research effort toward the common
goal of meeting a specific requirement of the poor, without paramount
emphasis placed on the inabilities or fallures of a given agency. A
critique singling out the activities of an individual agency would prob-
ably be resisted by that agency, since it places the staff representative
on the committee in a defensive position. Also the isclation of one
agency's activities at a time might permit that agency to dominate the
investigation due to superior knowledge in that field and greater famili-
arity with the information. If one agency did achieve dominance in the
proceedings of such an intergovernmental organization, then that organi-

zation could not function effectively.77

Program Preparation

A basic program of neighborhcod services should be prepared by the
community action agency prior to the establishment of centers in the in-
dividual neighborhoods. This preparation is undertaken by the beoard of

the community action agency, the staff, the community's planning agency,
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and the residents of the neighborhood, as noted in Chapter III.

Analysis of Specific Neighborhood Needs

Prior to developing a particular program of services for the indi-
vidual neighborhoods, the actual needs of the residents of each neighbor-
hood must be analyzed and clearly defined. In the previous discussion,
it was suggested that a survey of the neighborhood service areas would
provide a catalogue and evaluation of the characteristics of each neigh~
borhood and its population. An examination of these data should indicate
the problems with which the neighborhood residents are confronted. The
significant unmet needs of a neighborhood may then be determined by com-
paring the identified requirements of the poor with the extent and quality
of the programs that are presently serving the neighborhood. The respec-
tive requirements of each nelghborhood should then be evaluated to deter-
mine the severity and implications of these poverty problems. This analy-
sis should examine identified needs in the perspective of the total prob~
lems of the poor and assist in establishing the relative importance of
various requirements.

Frequently, a detailed analysis of an identified problem will indi-
cate other related factors affecting the poor. For instance, a high "drep-
out" rate from school may be the result of more basic problems, such as an
impertant need for poor students to work in order to help support the
family., As more is learned through identification of critical facts, the
analysis of this background information may reveal causes which will re-
quire a redefinition of neighborhood needs. This may necessitate an en-
tirely unique course of action for the particular neighborhood.

To achieve a complete underatanding of the interrelationship,
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magnitude, and deeper causes of the problems of the residents, the impact
of identified needs on the individual and the family unit must be examined
in a logical and systematic manner. One example, development of "group
profiles” as advocated by Dr. Perloff, involves an analysis of data on
population characteristics within the framework of identifiable groups in
a neighborhood.78 Such "profile information" might be developed on the
basis of age groups or other similar factors which could be useful for
correlation of facts and comparative analysis of various needs. Other
criteria which could be used as a common basis for comparison and evalua-
tion of resident needs might include: educational attainment, income
level, employment, family size, ethnic background, or source of family
income,

Dr. Ferloff has suggested that social data also be evaluated in
terms of the impact on the family unit to provide information on the con-
ditions and needs of the households involved.’? He contends that the
long term welfare of the individual and the family is the main concern of
social planning, and information oriented to the family unit would offer
a means of evaluating the effectiveness of social service activities.ao
The family unit best reflects important functions, such as income-gharing,
home-sharing, and child-rearing. Examination of information on the basis
of the family unit would offer a measure for evaluating the realization
of community objectives, such as family self-support, more jobs, better
income situations, and more satisfactory housing conditions.®l Household
income information offers perspective on employment information. Job~-

holding information recorded by family unit could reflect the extent of
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multiple bread-winners, moonlighting, steady as against pericdic employ-
ment, and other significant factors. For example, a different perspective
is placed on the periodic unemployment of a family member if that indi-
vidual is providing the only support for a family, rather than supplement-
ing the family income.

Identifying and Analyzing Program Alternatives

Once the actual problems of the nei{ghborhood residents have been
analyzed, the staff of the community action agency must decide how to
solve these identified needs. Key factors in successful program planning
are the identification of all relevant alternatives for satisfying the
defined needs and selection of the best solutions.

In establishment of these alternatives, the planner can assigt the
agency's staff in answering the diverse economic, social, and physical
questions that are involved in the development of a comprehensive program
of social action for a neighborhood. In examining the function of the
planner in social planning, David C., Ranney commented, "Most of the recent
thinking about the proper scope of the planning function has moved away
from the idea of compartmentalizing planning into physical, economic, and
social components."82 Ranney recommended that urban planners should have
a positive role in devising alternative plans for social action and in
developing a systematic basis for choosing among these alternatives.

The discussion of alternatives should include potential activities
of both the community action agency and other organizations. Programs of
local or state agencies, such as the welfare department, public housing

authority, urban renewal authority, or board of education, that could be
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expanded, modified, or initiated in the service areas should be evaluated
in the study as potential neighborhood services.

Neighborhood programs do not necessarily have to operate through
the center to be effective. In fact, not all needs of the poor can ef-
fectively be served by decentralizing services to the neighborhood level.
Some activities, which require speclalized facilities, such as neighbor-
hood day care centers and neighborhood public health clinics, are prob-
ably more effective if operated separately, Job training programs, which
serve a limited number of persons drawn from the entire community also
would require training equipment and speclalized classrooms.

The analysis should evaluate these alternative courses of action
within the framework of the identified requirements of the poor. The po-
tential services designed to meet the same specific need should be con-
sidered together for comparison. In this manner, the potential linkages
of employment counseling, job training, job placement, and job follow-
through programs could be identified and evaluated,

Establishing Priorities

Prior to allocation of resources among the various gervice activi-
ties of the centers, the board of the community action agency should es~-
tablish priorities to serve as a framework for guiding program planning
and decision-making. By establishing priorities, the board will deter-
nine where emphasis should be placed in developing the service programs
of the individual centers. In reviewing the basic concepts developed at
the beginning of the Community Action Program, John G. Wofford commented,

"It was thought important to maintain flexibility of priorities because
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conditjons differed so much from community to community. Indeed, the very
articulation of local priorities was thought to be an essential part of
community action, one of those instructive exercises that a community had
to do for 1tself."83 The establishment of basic priorities is critical
since there is always a tendency in decision-waking to ignore broader
goals and focus attention on the merits or popular appeal of specific pro-
grams,

In distinguishing priority of need, the relationship of a problem
to the individual's ability to escape from the cycle of poverty and the
significance of that particular need in relationship to the overall
problems of the individual must be considered. In establishing priori-
ties, the board is faced with choosing between programs that can serve
the requirements of the largest number of persons affected by poverty and
programs that have restricted application but meet very critical needs.
The results will differ in communities which evaluate their individual
needs for family planning clinics, maternal and child care services,
rodent control programs, and narcotics prevention and rehabilitation pro-
grams. Employment and educational programs are intended to assist the
individual in meeting his own needs and achieving independence from assist-
ance; in contrast, housing, health, and social services tend to concen-
trate on alleviation of problems caused by poverty. The line between
programs concerned with poverty prevention and services intended to
ameliorate the conditions of poverty is not always clear. For instance,
services which address basic personal problems, such as alcoholism, or

provide basic necessities of urban living, such as food and shelter, tend
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to be directly linked to the ability of a client to initially maintain a
job.

Establishing Program Content

Recommendations, submitted by the staff to the board of the commun-
ity action agency, should summarize the existing and proposed services to
be administered by both the agency and other community organizations.

The board of the agency may then make the final decisions on programming
the overall service requirements of a neighborhood.

The recommended program of neighborhood services could include:
(1) locally funded programs operating in the neighborhood; (2) services
provided by other agencies in cooperation with the community action
agency; (3) services administered by delegate agencies that receive fund-
ing assistance through the community action agency; and (4) services
which are operated by the community action agency. A preventive medicine
clinic operated independently in a neighborhood by a county would be an
example of a locally funded service operating in a poverty area. In
Atlanta, the Btate Labor Department in cooperation with Economic Oppor-
tunity Atlanta, Inc. places employment counselors in the individual
centers. The services provided by the community action agencies or
their delegate agencies are generally financed through cost-sharing
agreemente between the community action agencies and an appropriate

84 Those services operated on a cost-share basis with the

federal agency.
Office of Economic Opportunity are funded by grants which must be re-
viewed on an annual basis.85 To obtain funding for such a program the

community action agency must prepare and submit to the Office of Economic
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Opportunity a funding request which decuments the program coutent, per-
formance of the agency, and eligibility of fuanding.

The recommendations, addressing an individual neighborhood's prob-
lems of poverty, could include an Immediate program of services and pro-
posed additional services that might be added to a center's operation at
a later date. The initial services chosen would generally deal with
problems that are common to most of the centers., A summary of potential
services is presented in Appendix I of this thesis. While the summary
does not cover every possible service that could be included in a center's
program, activities which are common to many of the community action
agencies are included to provide understanding of the purpose and scope
of neighborhood center operations.

Neighborhood~level development of a service that pursues an indi-
vidual neighborhood's goals permits the residents to state their own
views on the direction and emphasis which the program should take.

David C. Ranney noted that many planning decisions must be based on value
judgments. He commented, "If the planner must base his decisions on
values, it follows that a planning decision is not simply right or

wrong. Planners using different value premises may arrive at entirely
different decisions concerning the correct planning policy.”86 Since
this is the case, plans that have application to a restricted locality
should reflect local objectives if they are to achieve the necessary
acceptance and be fully effective.

Staff Recommendations on Program Content. When developing a cen-

ter's program, the community action agency staff must balance the

uniqueness of each neighborhood's needs against the broad requirements
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of all the poverty areas of the community. The cost and effectiveness of
each alternative should be evaluated by the staff in determining the com—
position of each center's program and selecting the individual services.
Joseph A. Kershaw, the former Assistant Director, Office of Economic
Opportunity, in discussing the role of cost-effectiveness studies in the
planning process pointed up the difficulty in evaluating the real effec-
tiveness of many programs. Using the Head Start experience as an example,
he noted that success was based on a relative measure of the program's
impact. If there is a significant improvement in educatiomnal attainment
of Heat Start youngsters when compared to others of similar socio-
economic background, then the program is achieving its stated goals.g7
He went on to comment,

Our principal aim in bringing cost-benefit analysis to bear

is, of course, to help us in choosing among various programs

and in deciding which to eliminate first as lower and lower

budgets are forced on us. The plan, in other words, should

offer options with different costs attached to each, but with

each level being the ggst effective that can be devised for a

particular price tag.
Thus the goal of obtaining the greatest possible results for the poor
necessitates that the staff compare long-term cost and the probable

effectiveness of proposed alternatives.

Program Coordination with Parallel Agencies. The board of the

community action agency has ne direct control over the program policies
of other community agencies. The community action agency can only at~
tempt to persuade these other agencies to bridge service gaps that would
logically be considered within their operational responsibility. Per-

suasion should initially take the form of direct Iinteragency coordina-~
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tion or joint program development efforts.

In recent years, increasing attention has been directed toward the
decentralization of public service functions to the neighborhood level.
The National Commission on Urban Problems has strongly advocated that the
municipal governments provide certaln services through local offices set
up in neighborhoods.89 The Commission regards the establishment of branch

administrative centers, frequently nicknamed "little city halls,” and

neighborhood centers as essentially the same concept. The Commission

stated,

Chief candidates for decentralization are the health and
welfare agencies; but partly depending on the size of the dis-
tricts, the following municipal services could also operate
on the neighborhood level; job recruitment and certain train-
ing programs, building and housing code inspection, police-
community relations work, some recreation activities, and an
office to entertain citizen complaints and problems (variously
titled an ombudsman, human relations council, or review and
appeals board). The city might even find it helpful to have
collection of some fees done on a decentralized basis. Peri-
odic property tax and utility payments are examples.

All such offices should be located close together to lessen
the confusion and strain on the unsophisticated client, who
may well be Brailed by several small children as she makes
her visits.9
When interagency efforts fail to persuade other agencies to develop
services that are more responsibe to the needs of low-income areas, the
community action agency has the options of: undertaking the needed ser-
vice activity itself; implementing the service through a delegate agency;
or mobilizing the neighborhood in an attempt to influence policy through
collective action. The strategy of implementing a particular specialized

service, such as job development which would normally be handled by the

state employment agency, is intended to demonstrate the need and feasi-
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bility of the program. For example, the Central City Neighborhood Service
Area in Atlanta has an excessively high unemployment rate. The gtate
Department of Labor locates employment counselors in the neighborhood
centers of Economic Opportunity Atlanta, Inc., but the job placement pro-
gram in the Central City Neighborhood did not adequately meet the needs

of the area. WNeighborhood center personnel were assigned the task of
undertaking a job development program to demonstrate the need for a dif-
ferent approach to the neighborhood unemployment problem., Under the new
program approximately twice as many individuals were located in jobs
during the first six months of 1971 as were located through the center
during the entire previous year., This demonstrated the inadequacy of using
just the "job listings" to find positions for clients and placed pressure
on the state employment counselors to modify their methods of operation.gl
A discussion of neighborhood organization activities and resident tactics
for community change is presented in Appendix I of this thesis.

Policy Decisions of the Board. To fully evaluate the recommenda-

tions of the staff, the board of the community action agency must have at
its disposal all the pertinent information on the identified neighborhood
needs, the potential program resources, and the possible alternative
courses of action. In reviewing these recommendations, the board hease
several responsibilities in determining that the proposed program of ser-
vices for the centers makes the most effective use of resources. (1) The
board should determine if the detailed plan of implementation reflects the
program emphasis that wag initially established based on the priorities

of need. (2) The board should review the proposed selection of programs
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to determine if the optimum alternative courses of action were chosen.
{(3) The combinations of services, which are unified into functional
groupings within a center, should also be evaluated to determine if the
broader objectives can be best achieved through the suggested coordinated
systems, (4) The board has the final responsibility for designating the
schedules for initiation of the individual centers and lmplementation of
the services within the centers. (5) The board also must establish the
funding levels for the individual programs and approve the items of the
detailed budget.

While the board has full prerogative to reorganize the progran
content as it desires, a decision on reordering of program emphasis should
be considered in the perspective of the system of priorities that has
been established. For example, a coordinated employment program for those
mothers who are the sole support of their families, might include: em-
ployment counseling, vocational training, job placement, day care centers,
and employment follow-up services, If the day care program were dropped
from this package of services, it might mean that mothers, who had the
necessary skills and the opportunity to obtain permanent employment,
would still be unable to hold a job because there would be no facilities
for their pre-schoel children during the day. Alterations in one aspect
of a neighborhood services program may necessitate changes in other ser-
vices.

Involving the Residents in Program Development. To the maximum

degree possible, the residents of the individual neighborhoods should be

involved in program development. However, a study conducted by the
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Office of Juvenile Delinquency and Youth Development, Department of Health,
Education, and Welfare, concluded that a neighborhood organization "needs
the support of services if it is to have any chance of being effective
among the most hard pressed and needy members of low-income areas."93
Therefore, until a neighborhood center can become operational and develop
a functional neighborhood organization, an alternative means of bringing
resident opinions into the planning process must be found. Even without
a truly representative means of neighborhood policy development, a neigh-
borhood has the right to (1) a full explanation of information on which
program decisions are to be made and (2) a vehicle to express to the de-
cision makers residents' reactions to the policies.9

The appointment of ad hoc advisory committees composed of resi-
dents from the neighborhoods offers one method of communications.
For example, Economic Opportunity Atlanta, Inc. at the start of their
neighborhood services program, selected key individuals from each of the
target areas to serve on ad hoc committees to work with the agency's
staff on preparing programs for the individual centers.96 However, ad-
visory committees present problems of selection, There is less likeli-
hood of reaching the more "“disaffected, inactive members of a community,"
and there is no certainty that those chosen will remain in touch with
the community.

The goal of establishing a broadly representative committee might
best be achieved by bringing together key individuals from all existing

neighborhood organizations and private groups that are active in a
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neighborhood. Local crganizations that could be requested to send repre-
gsentatives would include: church groups, parent~teacher associations,
home owner organizations, merchant groups, and neighborhood clubs or
lodges. Citizen action groups, that may be active in a neighborhood or
actively involved in a neighborhood's problems, might include organiza-~
tions which represent public housing occupants, tenants that rent from
private landlords, welfare recipients, or local consumers, A civil
rights group, such as the Urban League or the Southern Christian Leader-~
ship Conference, may also be actively involved in a neighborhood and
intimately knowledgeable about resident needs.

It may be difficult to find individuals that can effectively
represent elements of the community, such as the very poor, the aged, or
the transient, which are not generally members of any organized group.
An alternative is the selection of individuals who may be intimately
familiar with the needs of the unaffiliated poor. To obtain the par-
ticipation of individuals that can contribute this type of knowledge,
membership on the committee may need to be extended to persons that are
active in a neighborhood, but who are not actually residents. Physi-
cians, clergymen, lawyers, or case workers from private organizations or
foundations wmay be in this category.

Continuing Nature of Program Development. Once the neighborhood

centers are established and operating, program planning at the community
level should continue. The goals and objectives of the centers should
be altered to satisfy the changing needs of the neighborhoods. In the

perspective of revised data, the agency's staff should: reevaluate
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the needs of the poor; reexamine alternatives for meeting newly defined
needs; select the alternatives which are the most viable; and propose a
reallocation of resources to meet these changing requirements. A de-
tailed discussion of this cycle of review and revision of center programs

is presented in Chapter V.
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CHAPTER V

IMPLEMENTING THE NEIGHBORHOOD SERVICES PROGRAM

The implementation of the neighborhood center's program in the
service area is the second phase of the planning process. In this phase,
emphasis is placed on (1) determining the initial location of the facility,
(2) developing effective resident participation in the planning activi-
ties, and (3) refining the center's service progran.

If meaningful resident participation in this planning process is
to be achieved, an effective organizational framework for communicating
resident needs and formulating neighborhood goals must be developed. The
development of an effective neighborhood organization involves both the
organization of "block committees” or "area blocks'" and the election of a
neighborhood advisory committee. A block committee or area block is based
on the concept of mobilizing the residents in a locally recognized sub-
unit of the neighborhood as a vehicle for group action. A neighborhood
advisory committee is generally composed of appointed members and elected
representatives of the residents. The neighborhood advisory committee
functions as a neighborhood spokesman and provides representation for the
poor in the policy formulation of a center. These components of a neigh-
borhood center's resident organization are reviewed in greater detail in
Appendix II of this thesis.

Neighborhood level planning should be a joint effort of the pro-

fessionals and the residents. While the staff of a neighborhood service
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center will have the principal responsibility for guiding the planning
activity, all proposed programs and changes should be discussed in detail
with the representatives of the neighborhood residents. 1In guiding the
planning effort a center may rely upon the planning resources of the com-
munity action agency, the community planning agency, and the neighborhood
technical coordinating committee.

The community action agency can provide the residents with informa-
tion and analysis on areas of local interest. The normal administrative
staff of the agency offers experience in many fields that will be pertinent
to neighborhood problems. The agency can also employ competent technical
specialists to assist the residents in local planning efforts, or it can
hire consultants to work with the resident organizations.

Another source of information and continuing assistance to the
resident organizations of the individual neighborhoods will be the planning
agency of the community. Representatives of the planning agency can be
assigned as technical advisors to the neighborhood center. The staff mem-
ber of the planning agency assigned to assist the center is also the city's
representative at neighborhood meetings. He functions as both an advisor
and a coordinator. The staff representative of the planning agency can
advise the neighborhood center committees and the staff on the community's
long range plans and future capital improvements. He can also keep them
posted on urban renewal plans and the available state and federal programs.

A neighborhood technical coordinating committee is generally com-
posed of professional representatives from the various agencies operating

in a neighborhood. Such committees are established at the neighborhood
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level to provide a method of inter-agency program coordination designed

to facilitate an interchange of ideas and coordination of effort.

Selecting An Initial Location

In instituting a service program in a neighborhood, the first step
is to establish a physical base of operations. Since emphasis must be
placed on establishing contact with the residents, a location for the
center should be chosen to permit immediate implementation of the program
without unnecessary delay. The establishment of an operating facility
at the outset of the program provides administrative offices for the
staff members and a focal point for residents to seek assistance. One
of the most important reasons for the early establishment of a physical
location within an area is to offer a tangible assurance to the neighbor-
hood's residents from the beginning that the program will be a permanent
service in the community.

Locational Factors

The characteristics and location of the structure initially housing
the center's operations should be carefully considered, because this ini-
tial facility will probably have to serve the neighborhood's needs for an
extended periocd. After six years of operation, a number of the centers
in Atlanta are still housed in the same structure that was initially
chosen. The choice of location for this facility should be based on such
factors as accessibility, visibility, and the physical relationship to
other community facilities. These criteria are essentially the same for
initial and subsequent locations. These factors will be discussed in

Chapter VI, "Planning the Physical Facility."
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Types of Structures to Consider

A variety of structures have been chosen to initially house the
operations of neighborhood service centers. These include (1) vacant
commercial structures, (2) neighborhood shopping centers, (3) existing
public buildings, (4) residential structures, and {5) prefabricated units.
Existing buildings are generally selected to accommodate a center's of=-
fices, since the delay and expense of constructing new facilities are un-
warranted in the early stages of program development. The building se~-
lected should be easily adaptable for use as office space and flexible
enough to meet changing program needs and space requirements as the ser=-
vices are amended. In choosing a building, structural characteristics
that offer low maintenance cost are desirable.

Vacant commercial structures are frequently adaptable to use as a
center., In most declining areas of a city, many such commercigl structures
are available. Store front locations are generally well suited to house
a center's offices and have certain advantages as the initial site for a
center. Residents will already be familiar with the location and appear-
ance of an existing commercial building and will recognize a commercial
area as a focal point of community life. A commercial structure will have
economical maintenance cost and can offer flexibility in arrangement of
office space.

Where available, store front space in an existing neighborhood
shopping center might provide a most suitable location for a neighborhood
service center, A shopping center location is desirable because of the

convenience of the site to the neighborhood service center's clientele,
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A shopping center would generally have adequate off-street parking, ac-
cessibility to major streets, and proximity to public transportation,
Such a location generally provides good exposure to the public and is
easily recognizable by prospective clients.

Existing public buildings might provide the initial locaticn for
a neighborhood center's operation. Vacant space in an operating school
should not be used to house a center unless the school building has been
designed or modified to accommodate the center. The activities of a cen-
ter could conflict with or disrupt the normal educational activities of
the institution. However, when the office space available to the center's
staff is physically separated from a school's classroom and activity areas,
the arrangement could be quite satisfactory. An example of the successful
use of an existing school facility to house a center's operations is the
Forest Park Neighborhood Service Center in Atlanta.99 The band room,
which was situated to provide physical separation from the rest of the
school plant, was converted into cffice space and classroom-work areas.
Another example of the use of space in a public building was the initial
location of the Edgewood Neighborhood Service Center in a structure pro-
vided by the Atlanta Housing Authority in the Amanda Gardens Public Hous-
ing Project.lo0

Existing residential structures have been used, but an older resi-
dential structure tends to have higher maintenance costs and higher modi-
fication costs. A residential structure does offer the advantages of an
informal atmosphere. In Atlanta two centers, the Pittsburgh and the West

End Neighborhood Service Centers, reflect the limitations of using former



57

residential structures to house a center's operations. In both cases,
the buildings exhibit marked deterioration due to the difficulty of main-
tenance, and the office space is congested and poorly arranged for con-
venience or efficiency, 1In the case of the West End Neighborhood Service
Center, the deteriorated condition of the center may be accelerating the
decline of the surrounding residential setting.101

An alternative choice for the initial facility would be the use of
prefabricated units or trailers. Such units might be available through
the public housing authority, the urban renewal authority or the school
system; or an arrangement could be made with a private firm for rental.
The units could then be located on publicly owned land or positioned on
available private property. This type of approach can provide a center
with accommodations that are inexpensive, can offer flexibility for re-
location under changing conditions and can be occupied in a relatively
short time. Pre-assembled modular units would tend to be more adaptable
for the use of a medium-size administrative facility than a large multi-
purpose operation. The floor space would be restrictive, legss flexibility
could be included in the layout for operational changes, and the inclusion
of conference rooms, classrooms, or similar facilities would be unneces-
sarily costly. On a long-term basis, the maintenance cost tends to be
less economical than a permanent structure. However, recent advances in
the modular housing industry have produced a wide-variety of modular units
that can offer considerable flexibility in arrangement.102 Also, there
are modular units currently available on the market that conform to na-
tionally accepted construction standards and resemble conventional struc-

. 10
tures when placed on permanent foundations. 3
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Resident Involvement

In selecting the initial location of a center, resident involve-
ment in the selection process should be actively promoted by the community
action agency., Prior to the development of a functioning neighborhood
organization, the participation of the residents may be achieved in a
number of ways: (1) site committees established to evaluate locations
should include residents, (2) open meetings can be held in the neighbor-
hood to discuss the alternatives with the residents, and (3) neighborhood~
wide referendums can permit the residents to make the ultimate decision
on site selection.

Economic Opportunity Atlanta, Inc. when implementing its neighbor-
hood services program, utilized a site committee approach in each service
area to select locations for the propesed centers.104 The site committees

or 'task forces"

were generally composed of staff members of the individual
centers and key individuvals chosen from the neighborhoods. The actual can-
vassing of a service area for potential locations was usually carried out
by the professional staff members, Once the staff had established the
possibilities, the entire committee looked at the various sites. The
committee narrowed the selection to those choices that they considered

feasible, and the residents of the neighborhood service area then deter-

mined the location by neighborhood-wide balloting.

Resident Participation in Program Revision

Resident participation and understanding is essential for the ef-

fective planning of a neighborhood services program. Programs developed
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independently by specialists for a neighborhood may not pursue objectives
or offer services which are truly needed by the residents. If neighbor-
hood residents do not recognize a program as responding to their needs,
local support and involvement will be absent. Individuals and neighbor-
hood groups will tend to resist decisions and programs which are imposed
upon them.l05 For real program effectiveness, an awareness of the need for
action, and the consequent pressures for action, must come from within the
neighborhood.lo6

The Residents' Role in Decision Making

To achieve effective neighborhood involvement in the planning effort,
the community action agency must go beyond simply consulting the residents
on propesals and soliciting their reaction. Too often professionals' de-
velop programs based on what they think to be the interests of the poor,
and the poor are placed in a position of ratifyinmg the professionmals' in-
terpretation of neighborhood needs and priorities. The residents and their
representatives must actually be placed in a position where they can di-
rectly influence a center's program planning. The residents of the poverty
area neighborhoods should be active in program development through: (1)
elected representation on the board of the community action agency, (2)
elected representation on the neighborhood advisory committees, (3) parti-
cipation in neighborhood-wide and area block meetings, and (4) neighborhood
referendums on key issues.

Full autonomy of the neighborhood organization as a policy-making
body is not possible, since much of the resources for center operations
will come from the community level, The board of the community action

agency will have to weigh community-wide needs against the desires of the

individual neighborhoods.lo7 However, to maintain the active interest of
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the poor in a neighbeorhood organization, there must be an early demonstra-
tion that the people participating in the neighborhood-level planning pro-
cess will be able to make meaningful decisions and that their views will
result in corrective action.108

To increase the real effectiveness of resident participation, the
staff of a center will have to assume a positive role in the planning
process by providing detailed information, analysis, and guidance on the
issues that are under examination. Local experiences indicate that sym-
pathetic and patient staff support is required to make resident partici-
pation really work.log Although this staff direction in the planning
process is warranted, the aim is to provide the residents an opportunity
for participation and leadership. The intention is to work with the resi-
dents on a collaborative basis.110 Therefore, the participants should
have sufficient freedom to have the final voice in this determination of
local decisions and policies, even to the point of allowing them to make

11

unwise decisions or create conflict and controversy.

Benefits of Resident Participation

Resident participation in program planning can aid the effective-~
ness of the neighborhood services program through (1) more responsive pro-
gram development, (2) continuing program evaluation, and (3) development
of local leadership skills,

Responsive Program Development. Neighborhood residents, partici-

pating in "area block" sessions, neighborhood-wide meetings, or the neigh-
borhood advisory committee, can alert professional staff members to local

problems that might otherwise be overlooked, since many problems in a
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neighborhood may not be readily evident to an "outsider."112 The repre-

sentatives elected from the neighborhood can aid in establishing priorities
by clarifying where the residents believe program emphasis should be
placed. Lacked of participation in a program may be due to the manner of
presentation and administration rather than an absence of need.

Continuing Program Evaluation. The participation of the neighbor-

hood residents will offer a continuing reevaluation of the effectiveness
of the program. Without both an awareness and an understanding by the
residents, this invaluable aid to planning and operation of the center
would not be possible. Charles R. Ross, commenting on the failure of
social planning to involve those which the plans are intended to serve,
noted,
A more understanding consultative process between the planning pro-
fession and the black community, might have avoided some of the
conflicts arising from programs established for ghetto areas. We
all had a tendency to project plans which we thought best, and
failed to give due consideration to the black coTTgnity's concept

of what it considered to be the public interest.

Development of local leadership Skills. A stated purpose of the

community action program is to aid the residents in developing their abil-
ity to deal effectively with their own problems.114 This operates on an
individual basis with a resident acquiring the knowledge, skill, training,
or outlook necessary to alleviate economic problems and function in our
modern urban society. This same objective should be pursued at a
neighborhood~level. The local leadership, knowledge, and attitudes should
be developed so the residents can work together to eliminate neighborhood
problems., Participation in the planning program through the neighborhood

organization will develop understanding of group action and community
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organization. In this context, participation within the neighborhood
organization is a form of citizenship training in which the residents
working together to solve neighborhood problems '"learn to value and appre-
ciate cooperation as a problem solving method."115

A functional neighborhood organization with effective local leader-
ship offers a structure that community leadership can recognize and work
with in addressing neighborhood needs and problems. An effective neigh~
borhood organization also provides continuity to local planning and neigh-
borhood development efforts, even when residential patterns shift and
individuals within the group change. The ability of the residents to
establish a dialogue among themselves will permit them to determine their
own goals, evaluate alternative courses of action, and plan their own
self-help programs. This increase in the competence of residents to func-
tion within a neighborhood organization and to effectively involve them-
selves in planning efforts will permit more extensive local direction and

. . . . 116
administration of the neighborhood center's service program.

Refining the Program

A basic program of services is determined for each neighborhood
service center by the board of the community action agency. This initial
program offered through the center serves as a vehicle for attracting
participants and for convincing the neighborhood residents of the value
of such a facility. When a service requirement appears to be unique to
one or a few of the neighborhoods, development of that service should be
delayed until tﬂe neighborhood organization is functioning, so the neigh-

borhood residents can participate in the planning process. OQOnce a neigh-
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borhood organization is developed and a neighborhood advisory committee
is operational, attention should be given to the modification and expan-
sion of the neighborhood program to meet the specific local needs and

conditions which are encountered.

Relationship of Agency and Neighborhood-level Planning Activities

The process of refining thé program of an individual neighborhood
center is a continuous process of review, analysis, and revision, which
takes place at both the neighborhood level and gt the community-
organization level. When a particular service is not fulfilling the need
for which it was intended, the neighborhood advisory committee should
evaluate the program toc seek specific changes that will result in opera-
tional improvements. These ideas, generated at the neighborhood level,
should be submitted to the community action agency board for review and
consolidation into the community-wide program.

The administrative staff of the community action agency should
also be attempting to assemble pertinent information on the individual
neighborhoods from all possible sources. Utilizing this data, the staff
at the agency level should continually be reexamining identified needs of
each service area and determining potential alternative means of dealing
with these requirements. The alternatives developed by the agency, for
amendment of existing services or implementation of additional programs,
should be proposed to the neighborhood organizations for examination and
discussion. 1In this manner there is a continual cross-feed of information
and proposals between the community-level and the neighborhood-level

organization.
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Because of training, experience, and more extensive sources of
information, the professionals on the staff will probably be the principal
instigators of most neighborhood proposals and strategies. Neil Gilberc,
in commenting on the initial three years of Pittsburg's community action
agency, the Mayor's Committee on Human Resources, Inc. (MCHR), cbserved
that citizens' groups made some proposals and demands, but these actions
had clear indications of professional prompting and guidance.ll7 The
planner and the professionals on an agency's staff assume the position of
advisors to assist the resident organization in clarifying ideas and giv-
ing expression to them. This closely follows Paul Davidoff's concept of
the professional's role as an advocate for the poor.118 As an advocate,
the planner would furnish the neighborhood organization with the pertinent
information, analyze the neighborhood problems from the perspective of the
residents, and propose to the neighborhood organization plans that are
oriented to the needs and desires of the poor. 1In this process, the mem-
bers on a neighborhood advisory committee should be encouraged to contri-
bute their own suggestions to the discussions. Residents who can examine
community needs without commitments to prevailing practices or concepts
can sometimes offer a different viewpoint on a problem.

Though the board of the community action agency retains final ap-
proval over the utilization of resources, the residents of the individual
neighborhoods, working through their neighborhood advisory committees and
area block meetings, can significantly influence agency policy and programs
by establishing an effective planning program and exercising independent

initiative in program development. The neighborhood residents, through
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their neighborhood organization, should define neighborhood needs, formu-
late neighborhood goals, analyze available resources and opportunities,
identify alternative solutions, and prepare detailed plang. The neighbor-
hood residents can most effectively promote revisions in the content of
the center's program by presenting the agency with specific proposals for
change which are backed by a clear presentation of facts and analysis of
need.

A Center's Planning Activities

If planning is to be fully effective in a neighborhood, the goals
and program objectives formulated by the residents must be specific,
realistic, and achievable; otherwise energies will be dissipated and dis-~
appointment will discourage continued participation.119 The neighborhood
advisory committee with the assistance of the staff needs to decide which
proposed alternatives offer the best possibility for program success and
which alternatives offer the greatest probability of being accepted by
the board of the community action agency. In determining the probability
of agency backing, the neighborhood organization should consider whether
the proposed objectives of their plans conflict with interests of other
poor and non~poor groups in the community.lzo If plans will require local
implementation, the probability of program success may depend on the avail-
ability of the resources needed to realize the proposed goals. Especially
in developing a neighborhood-level self-help program, the neighborhood
advisory committee should consider whether the projected timetable for
carrying out each phase of a plan and achieving the program goals is re-

alistic.121
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A neighborhood center’s program development activity requires
effective coordination between the center and a variety of other organiza-
tions. However, a center will sometimes encounter resistance to innova-
tion in parallel agencies. When interagency coordination on development
of a needed service does not produce results, the center must either in-
dependently develop the program or promote its development outside the
normal channels of agency coordination. In discussing this aspect of
neighborhood center program development, Milton R. Lincoln, Center Director
of the Edgewood Neighborhood Center in Atlanta, commented,

The neighborhood service centers in Economic Opportunity Atlanta,
Inc. have started off many types of specialized services, but as
the programs matured other agencies began to pick-up the responsi-
bility for these specialized functions and began to implement the
services themselves. The neighborhood center in the guidelines
has supposedly been a service-oriented facility, but we have as-
sumed this role many times to bring about institutional change, to
prove that certain kinds of functions could practically be under-
taken, and to identify services that are needed. The neighborhood
center has also functioned as an experimental agency, to explore
new kinds of services so these services could later be transferred
to other agencies that are designed to handle those types of activ-
itieg.122

The Central City Neighborhood Service Center in Atlanta offers an
example of area residents recognizing local problems and promoting the
development of a service to meet these needs. The Central City residents
expressed the need for a neighborhood health center. After attempting
for three years to interest the Fulton County Health Department in estab-
lishing a branch health center within the area, the Central City Neighbor-
hood Service Center obtained permission to use a building owned by the

Georgia Institute of Technology and convinced twenty-five doctors to vol-

unteer their time to operate a clinic in the evenings, when the residents
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would be able to visit the facility. The center director regards the

operation of the clinic by the Central City Neighborhood Service Center

as only temporary until enough pressure is brought to bear on the county

health department to convince them that a public facility should be estab-

. . . 123 , .

lished in the neighborhood. Another center director in Atlanta com-

menting on this aspect of neighborhood center service operations noted,
The neighborhood service centers in Economic Opportunity Atlanta,
Inc. have on occasion bridged service gaps as a technique in
community organization. A neighborhood center by supplying a ser-
vice and getting the residents accustomed to the service can then
refocus the community's attention in the direction of those agencies
that should actually be supplying that service.

Individual service programs of a neighborhood center are frequently
taken over by '"delegate' agencies which assume responsibility for the
program and continue the activity with their own personnel. Centers will
assume the role of an initiator of needed programs and subsequently con-
vince other agencies to carry on the activities. 1In Atlanta, the Pittsburg
Neighborhood Service Center utilized its own resources and staff to ini-
tially provide a variety of specialized services, which included a head
start program, home management courses, and a housing department that pro-

. : . 125 .
vided referral and counseling services, Subsequently, the responsi~
bility for the head start program was assumed by the school system; the
recreation program for neighborhood youth was taken over by a private
"delegate' agency within the community; and the Model Cities Program ac-
cepted responsibility for home management and consumer counseling and

provided a Model Cities consultant to handle the neighborhood housing

problems. Another example occurred when the Edgewood Neighborhood Service
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Center operated a "family planning clinic' until the Dekalb County Public
Health Department was convinced that a need existed and that the operation
of such a program at the neighborhood level was feasible. Once the Health
Department took over the function, the "family planning clinic" was re-

located to the branch public health center in the neighborhood.126
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CHAPTER VI

PLANNING THE PHYSICAL FACILITY

Planning for a physical facility to accommodate the operations of
a neighborhood service center should be guided by community goals, neigh-
borhood needs, economic considerations, and the administrative require-~
ments of the service program. The first step in the planning effort is
to determine the type of functions the facility should perform and the
concept on which the center will be modeled. Once the general character-
istics of the facility have been established, a suitable location for the
center must be determined. If a new building is to be constructed or an
existing structure modified to house the center's operations, the final
step will then be determining the design for the center.

The concepts that guide selection of the initial location for a
center and the selection of a subsequent location are essentially the
same. However, with a neighborhood center functioning in an existing
center during the planning process, a new location may be selected after
careful study without the urgent pressure for immediate occupancy. Also
in planning for a subsequent location, a center does have an option of
being housed in another structure under a short or long term agreement.
Also a "permanent'" location in a publicly-owned facility that has been
built or modified to house the center or in a privately-owned structure
leased under a long~term agreement can provide the staff with a2 modern ef-

ficient facility that is specifically designed to accommodate a center's

operations.



70

Resident Participation in Facility Planning

Planning for the physical facility of a neighborhood service center
should be a collaborative effort of the neighborhood residents and the
professional specialists. The National Commission on Urban Problems ad-
vocated that in planning a neighborhood center the views of a neighborhood
should be actively sought from the very beginning in order that the resi-
dents can identify with the center and its activities.lz7 If the concept,
location, and design of a center does not reflect the needs and priorities
of its intended clientele, the facility may not be effective in achieving
resident participation within a neighborhood.

The professionals have the responsibility to identify and discuss
the potential alternatives with the residents and translate the neighbor-
hood aspirations and functional priorities into concrete proposals. The
professionals have the role of assembling and analyzing information on
community goals, neighborhood needs, and financing which is pertinent to
deciding the type of facility that should house a center's operations.

The staff of the community action agency, the planners, and the architects
should cooperate to develop recommendations on the space and operational
requirements of the proposed facility, possible sites, and physical layout.
The alternative proposals and available data should be examined jointly
with the resident representatives on the neighborhood advisory committee
during the actual development process. The active presence of the resi-
dents at this stage in the planning process assures that their value sys-
tems and interpretation of the facts are reflected adequately in the ul-

timate recommendations.
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When the neighborhood advisory committee has narrowed the possible
choices on concept and location, public meetings can be held in the neigh-
borhood to present the alternatives and solicit comments and recommenda-
tions from the general population residing in the area. Resident reaction
would probably be more representative if these meetings were conducted
in the individual sub-areas of a neighborhood or by block committees. The
residents should then be afforded the option to make the final selection
through a neighborhood~wide referendum. The balloting could be a selec-
tion between designated alternatives or could, in special cases, be a
simple ratification or rejection of a proposed project., An example of
the latter approach occurred in the Nash-Washington Neighborhood Service
Area of Atlanta. The residents voted in a neighborhood referendum on the
issue of whether to approve participation of the neighborhood center in
a joint facility proposed by the public school system. 1In that case, the
residents had the option to ratify the proposal or vote to retain the

existing facility.

Determining the Type of Facility

Before plans are developed on either location or design of a center,
a policy decision must be made on the type of facility in which a center's
operation will be housed. The function and physical layout of a center
will vary depending on the offices and facilities of other community
agencies that may be housed in the structure. Community goals, neighbor-
hood needs, and the potential for financing must all be considered when
developing the concept of a facility which will accommodate a center,

Neighborhood center facilities range from complex multi-purpose
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structures designed to achieve a variety of goals to single-purpose
facilities which house the administrative staff of only one type of ser-
vice. In New Haven, Connecticut, the Meighborhood Employment Centers are
an example of a single purpose facility operating out of a simple store-
front 10cation.128 These centers, which were established by Community
Progress, Inc. provide counseling and referral services in the areas of
training and employment. 1In general, neighborhood service centers are
more complex operations, which are staffed with personnel of the community
action agency and various delepate agencies and offer a broader package
of services. A sophisticated version of grouped services is the branch
administrative center which houses both neighborhood center operations
and a variety of decentralized municipal services. The concept of a
branch administrative center, branchl"civic" center, or "little city hall"
has also been implemented in various cities, including Los Angeles, San
129

Diego, and New York.

Community Goals

In planning a center, consideration should be given to the achieve-
ment of goals which have been established for the community. For example,
the community action agency in Pittsburgh, based on a community goal of
strengthening existing neighborhood-level organizations, decided to imple-
ment its neighborhood services program through the existing settlement
houses which were already present in four of the target areas.130 Other
community goals might result in planning emphasis being placed on coor-

dinating the network of programs serving a neighborhood, or on stimulating

the decentralization of community services to the neighborhood level.
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A neighborhood center based on the branch administrative center
concept is an example of a design that would function to achieve the goals

A , . . . 131
of efficient and convenient service to the residents of a meighborhood.
The facility is convenient for clients who can go to one known, permanent
location to contact all neighborhood-level public services. In addition,
the branch administrative center could potentially offer functional econ-
omies and increased administrative efficiency through reduced development
cost, easy inter-departmental contact, flexibility to adjust space require-
ments to program changes, and the joint use of physical plant facilities
such as parking space, telephone switchboards, conference rcoms, rest

. ; . , ; 132 . < s
rooms, mail service, and janitorial services. In this type of jointly
occupied facility, the staff of the community action agency would gener-
ally interview all the new clients visiting a center and refer them to the
appropriate services. This would save the time of several agencies' in-
take personnel and would save an applicant the stress of having to repeat
. . X 133

the interview process with each agency,

Neighborhood Needs

Another important consideration in planning a center is the facil-
ity's potential for serving neighborhood needs. A center functions to
improve community services in a neighborhood, but the potential of a cen-
ter goes beyond the limited objectives of providing a program of related
social services. While duplication of already existing neighborhood fa-
cilities should be avoided, a neighborhood center could accommodate a
diversity of activities that would appeal to the entire neighborhood and

encourage maximum use of the facility on a seven-day-a-week basis. A
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center's physical plant could be designed as a multi-purpose complex that
meets a wide variety of neighborhood educational, cultural, social, and
recreational needs. Recreation facilities, youth centers, and neighborhood
assembly halls are examples of community needs which might be compatibly
integrated into the physical design of a neighborhood center.

The housing of schools and neighborhood centers in a single physi-
cal plant is another example of centralizing all the services needed in
a neighborhood under one roof. Facilities, which implement this concept
of a "community school™ linking neighborhood center and public school op-
erations, may be found in Flint, Michigan; New Haven, Connecticut;
Atlanta, Georgia; and Chattanocoga, Tennessee.134 In Atlanta, the John F.
Kennedy School and Community Center houses the three grades of a '"middle"
(junior high) school, a community auditotium, recreation facilities, adult
education facilities, and the neighborhood offices of a number of agencies,
including the community action agency, the welfare department, the recre-

ation department, and the housing authority.135

Financing
The planning of any public facility must be influenced by the

availability of funding. The policy decisions concerning a center's func-
tions, the site location, and the type of structure must be based on both
administrative requirements and economic considerations, The Office of
Economic Opportunity will share the cost of renting neighborhood center
office space, but community action funds cannot generally be used to pur-
chase real property or to construct buildings.136 However, the fact that

the Office of Economic Opportunity cannot fund construction of a building
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does not limit the locational cheices to existing suitable structures.

A community action agency can become the tenant in a facility constructed
by another public agency or a private developer. Therefore, the feasi-
bility of remodeling an available public structure or building a new fa-
cility may be determined by whether adequate funding can be obtained from
potential federal and local sources for a construction project. A com-
munity action agency also has the option of agreeing to a long~term lease
in exchange for construction of a facility to the agency's specifications
by a private developer.

Programs for funding the construction of community facilities are
available from the Department of Housing and Urban Development; the De-
partment of Health, Education, and Welfare; the Department of Commerce;
and many state governments. Disadvantaged neighborhoods may be served
by centers incorporated in projects constructed under the Department of
Housing and Urban Development's Urban Renewal and Model Cities programs.l37
Financial assistance for construction of multi-use educational facilities
may be obtalned through the Department of Health, Education, and Welfare
under specified conditions.l38 Communities with economic problems can
obtain assistance in construction of comprehensive health facilities from
the Economic Development Administration of the Department of COmmerce.139
Special note should be made of Section 703 of the Housing and Urban De-
velopment Act of 1965, which authorizes grants to cover up to two-thirds
of the costs of construction or renovation of neighborhood facilities.
This '"Neighborhood Facilities Program' gives funding preference to multi-

purpose neighborhood centers which are designed to serve low-income fami-

lies and which further the goals of community action programs,
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When Federal funds are used to construct or remodel a facility,
local assistance is required to provide the necessary matching funds. The
source or sources of local funding for construction costs will depend upon
the functions that the facility is to perform. Construction of a facility
that houses the offices of a center's staff and a variety of decentralized
administrative services might be financed by the municipal administration
as a branch administrative center for the city hall. When the concept of
development involves the joint sharing of the new facility with the school
system, the recreation department, or the health department, then that
public agency will function as the project applicant and provide matching
funds for the federal "Neighborhood Facilities Program" grant. This type
of public funding and joint occupancy highlights the necessity of the
early planning activities involving all pertinent agencies which serve
the neighborhood residents.

The lease of a facility specifically designed by a private devel-
oper for the needs of a neighborhood center's operations is not common,
but the potential for such an arrangement does exist, In general, a com-
munity action agency will rent a suitable structure on a short term basis,
and the property owner will make minor modifications to adapt the facility
to the operational needs of the staff. Capital expenditures for the ac-
tual construction of a facility or the major remodeling or renovation of
a structure generally will only be made by a developer if he is certain
that the return on the investment can justify his investment.141 To be
sure that the capital costs for a special facility, such as a neighborhood

center, can be amortized, a property owner must require the protection
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afforded by a long-term lease A long-term lease will also permit the
lessor to obtain mortgage financing of the construction costs. An example
of this approach is the Edgewood Neighborhood Service Center in Atlanta.142
In exchange for a long-term rentgl agreement from Economic Opportunity

Atlanta, Inc. a private developer constructed a facility to the agency's

specifications at an approved location in the neighborhood.

Selecting the Location of the Facility

A center's location will be a compromise between various desirable
characteristics. The site of a neighborhood service center should be
chosen on the basis of (1) accessibility to those it will serve, (2) the
relationship to other facilities in the neighborhood, (3) the prominence
of the location, and (4) the space requirements of the facility. The
choice of location should also be considered in the perspective of the
probable changes that may occur in the neighborhood during the life of
the structure. The locational factors which should predominate in a
given service area must depend on the characteristics of the particular
neighborhood and the goals established for the center's program.

The community planning agency is the most qualified, because of
physical planning expertise, to develop proposals for the alternative lo-
cations and make recommendations on the most appropriate site for a facil-
ity. 1In planning for the location of a center, the staff of a planning
agency can draw upon the experience gained in community facilities plan-
ning. The development of plans for the location of public facilities in-
volves the evaluation of functional requirements, convenience standards,

space needs, and spatial relationships. The planners will need to
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coordinate their proposals with the center's staff, the neighborhood
advisory committee, and any community agencies that will share the facil-
ity. If a new center is to be constructed, the planners will need to
consult with the architects on site requirements.

Geographic Centrality vs. Proximity to Hardcore Problem Families

While a center should be accessible to everyone in the neighborhood,
the facility should be most convenient to those residents to whom the ser-
vices are oriented. Since a neighborhood may contain a broad spectrum
of the community, the population center of a delineated service area may
not be the best location for that segment of the residents who need the
services most. The social data assembled by blocks can define those sec-
tions of a neighborhood with the highest concentrations of poverty. The
board of the community action agency must decide if the location of a
center should be chosen primarily for accessibility to the general pop-
ulation of the neighborhood or to those with the most critical need for
assistance,

Accegsibility

Accessibility is the key factor to consider in choosing a site for
the neighborhood center. The primary reason for locating a center in a
neighborhood is to provide services where they will be convenient to the
poor. The locational decision should therefore consider both .the street
pattern and physical barriers. A street pattern can facilitate or hinder
access to a center. Major arteries, rapid transit lines, freeways, rail-
road yards, and industrial areas can obstruct pedestrian access from part

of a neighborhood to an improperly located center.
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A neighborhood center's location should take advantage of any
special mode of transportation that may be available in a neighborhood.143
The presence of economical public transportation can increase the effec-
tive service radius of a center; and bus or rapid transit lines provide
greater convenience for the residents since public transportation plays
a large role in the lives of the poor. A rapid transit station within
easy walking distance of the center makes following through on referrals
to downtown agencies much easier for the clients. A suitable alternative
may be a location on a bus line that provides feeder service to a rapid
transit station. If a site directly on a bus line is not available, an
agreement might be made with the bus company for an alteration in the
existing route to provide access to the center. Consideration should also
be given to the hours of operation of bus lines to insure maximized public
usage of the center If buses stop running on a route after normal work-
ing hours, those persons who are dependent on public transportation could
be cut off from convenient access to the facility in the evening.

Standards have not been established by the 0ffice of Economic Qp-
portunity on the positioning of a center within a neighborhood. In gen-
eral, a center should be located so that it is accessible to the poor
either by public transportation or by walking. This type of standard
would be comparable to the locational requirements of neighborhood schools,
recreation facilities, or health centexrs. These facilities, which are
the most common types of community service uses that might be linked with
a center, have locational requirements which are complementary to the

need for accessibility of a neighborhood center.144 In the case of school
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plants145 and recreation centers,146 extensive guidance is readily avail-

able on accessibility standards which could be used in locating the new

facility. High schools and community recreation centers, which have

service area populations similar to a neighborhood center, have an access

radius of one to one-and-one-half miles as standard walking distance for
147

users.

Functional Relationships

Consideration should be given to locating the center in proximity
to existing and planned public facilities, since this arrangement can more
effectively promote the coordination of programs and referral of clients.
It is a common complaint of people who must use government services that
they are directed about the community from one public office to another.l48
If the branch offices of the various public services were located closer
together, the confusion and strain on the client could be lessened.149
An informal grouping of branch offices could be an alternative to the
actual housing of all the services of the various agencies in one center.
In selecting the location for a center, a site should be chosen
that takes advantage of any existing concentrations of public services.
If several branch offices have located in the same general area, that lo-
cation has probably established a reputation as a community service area.
To determine whether such informal groupings of service facilities do ex-
ist, a survey of existing branch offices and projected plans for additional
branch locations should be conducted. Prior to development of a plan for

branch administration centers in San Diego County, California, a survey

was taken of all branch county operations and of departmental plans for
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150 This type of survey notes already recognizable

new branch offices,
focal points of community services, discloses locations that could poten-
tially be developed as focal points for branch offices, and reveals pre-
jected plans of service agencies that could reinforce service concentra-
tions.

If a grouping of branch offices does not exist, the center could
promote the creation of this type of service area by encouraging agencies
operating in the neighborhood to locate in the general vicinity of the
center, The resulting concentration of agency offices could take the form
of a complex of physically related structures or a group of independent
buildings located in the same general vicinity. The Los Angeles Master
Plan of Branch Administrative Centers envisioned the city's "minor" cen-
ters as being composed of separate buildings for individual service agen-
cies grouped on a single site or in convenient proximity to one another.151
Whatever the final form may be, the important result is the creation of a
grouping of public facilities that is recognized by the neighborhood resi-
dents as the place to seek assistance.

Visibility

A facility's visibility is a factor to consider in selection of a
location. A prominent location can offer maximum exposure to the resi-
dents, making the center an easily identifiable fixture in the community
and linking the facility with the neighborhood being served. A site on a
major street is desirable both for the advantage of increased accessibility

to clients and for visibility to the resident population.152 A location

on an established bus line or near a rapid transit station would also be
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desirable for the exposure to the traveling public, as well as the conven-
ience to the clientele, A site near a focal point of community life could
also provide a prominent location. The typical focal points of a neigh-
borhood are the community school, the traditional shopping area, a commun-
ity center, a park, a recreation area, or a grouping of public service
agencies.153

The exposure offered by a prominent location in a neighborhood is
more significant for the initial location chosen by a center, than for
subsequent locations. The initial facility needs a visible location (1)} to
advertise its presence to the resident population, (2) to be easily recog-
nizable to prospective clients, and (3) to stimulate interest and accept-
ance through identification with the neighborhood. Because a center's
operation is limited to the neighborhood within which it is located, the
recognition a center may receive from a highly wvisible location is less
essential once the facility has become established in the community. Dis-
semination of information among the local residents on the service func-
tion a center performs is most effectively achieved through an intensive
outreach program, neighborhood erganization efforts, and informal contacts
among the residents. More critical to the long-term effectiveness of a
center will be a location’s convenience to the clients and physical prox-

imity to other neighborhood service facilities.

Neighborhood Trends

The choice of location for the center should be influenced by both
the present form of the neighborhood and the projected future changes,.
The Land Use Plan, the Transportation Plan, and the Community Facilities

Plan of the city can be examined for proposals that might influence the
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locational decision. A projected school, park, recreational center, or
rapid transit station are compatible public facilities which may be de-
sirable in proximity to a center. Other factors that might also be con-
sidered are proposed freeways, rapid transit lines, or non-residential
land uses that would block access from part of the service area to a
potential location for a center.

A center's location should also be evaluated in respect to projected
shifts in the location or concentration of hard core problem families.
Public housing projects, low-cost rental apartments, housing projects for
the elderly, or urban renewal projects are future alterations in a neigh-
borhood that could influence the locational choice since they may change
the density or character of the population to be served. If the occurrence
of significant population shifts is projected, a location that would be
oriented to future concentrations of the poor may be more desirable than
one that is geared to the existing residential pattern of poor families.

Site Requirements

The site must be large enough to contain the center or center com-
plex, and, in addition, accommodate necessary parking space, appropriate
landscaping, and allowance for future expansion. In addition, provision
must be made for any public-use areas, such as recreational facilities,
that may be projected for the center. The site should be large enough to
provide for integrated extensions to the preojected structure or construc-
tion of supplementary buildings to increase the administrative floor
space, Admittedly it is difficult to predict the least amount of land

which will prove adequate for a permanent site of a center.154 It is a
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much safer policy to acquire at the beginning more than the minimum area
necessary. The San Diego County Planning Commission recommended that the
sites for branch administrative centers provide enough space to double

the initially required floor area.155

Every center needs and should have adequate off-street parking,

The space devoted to parking must be related to the size of the ultimate
facility it is to serve, not just to the initial unit.156 The amount of
space that will be required for parking may be determined by the number

of employees' cars, the number of public vehicles that may be provided

for agency use, and the projected volume of clients that will drive to

the center.l57 Since the level of automobile ownership is less in the
poverty areas than in the general population, a significant proportion of
the clients may be expected to ride public transportation or walk to reach
the facility.

Cost of land acquisition and preparation will, of course, be a sig-
nificant factor in site selection.158 Land values are rapidly increasing
in most inner-cities, and the cost of acquiring a site on which to locate
the new facility may be a major element in the capital expenditure. If a
permanent facility, occupied by a center's operations, is owned by the
local government, the power of eminent domain may be used in acquiring a
site. High property values may make an otherwise desirable site prohibi-
tively costly. However, a site should not be evaluated just on the basis

of its cost.l59

Designing the Facility

Once a policy has been established on the basic form and function
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of a facility and a site has been chosen, the construction or renovation
plans for the facility should be prepared by architects based on the re-
quirements of the center's service operations and the functions that the
facility may be expected to perform. In designing the facility, the space
requirements of the individual functions must be established, and a phys-
ical layout must be developed which permits the compatible operation of
the various activities. The aesthetic values and psychological needs of
the prospective clients should also influence the design process.

Space Requirements

A principal consideration in designing a physical plant to house
a center is adequate accommodation of the space requirements of administra-
tive and service activities. These requirements are dictated by the types
of services that will be offered, the functional relationship of the var-
ious agencies located in the facility, and the size of the staffs. Multi-
agency facilities will usually require telephone switchboards, conference
rooms, public rest rooms, and reception areas.l60 The floor space re-
quired by the individual agencies will include both actual office space
and any storage space that may be needed.l61 The floor area required for
user-oriented facilities which are linked with a center, such as youth
centers, senior citizens' clubs, day-care centers, or neighborhood recrea-
tion centers, should be determined by the types of activities that those
facilities propose to conduct and the projected daily patronage.

The space requirements of the individual agencies can be established
by evaluvating the floor space the agency is actually occupying, the addi-

tional space needed at present, and the projected space needs.162 The
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San Diego Planning Commission, in discussing branch administrative centers,
recommended that each center should have ample space for the agencies as-
signed and should allow for a twenty-~five percent increase in use of floor
space without new construction.163 This flexibility is especially import-
ant because of the innovative role of a center in developing new services
to demonstrate their necessity and feasibility.

The principal demand for office space in a neighborhood center's
physical plant will probably be generated by the staff of the community
action agency. The actual size and composition of a center's staff are
variable depending on the available funding, the size of the service area,
the number of clients that the center handles, the client response to
various services, the skill and training of the staff, and the orientation
of that particular neighborhood program. Without well defined guidelines
on staffing, each center’'s organization will have to develop with the evo-
lution of the neighborhood's service program.

Design

The physical layout of a neighborhood service center will not be
distinective from administrative offices of other public service activities,
A facility that is specifically designed to accommodate a center's opera-
tions should be (1) functional, (2) attractive, and {3) client oriented.
The layout should be functional because the facility houses important
public services and should serve to improve administrative and operational
efficiency. The structure should be attractive because the center is a
prominent feature of the neighborhood in which it is located and should

act as a focal point. An attractive facility can function to stimulate
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the upgrading of both the immediate setting and the entire neighborhood,.

The design of a neighborhood center should be oriented to the client
from both the standpoint of convenience and physical appeal. Based on
their cultural perspectives, the poor will have their own images of a de-
gsirable appearance and physical organization for a center. It is the ar-
chitects' responsibility to resolve the functional considerations posed
by the facility's staff with the image of a center that is held by the
clients. To ensure that a center's design is responsive to the aesthetic
desires and psychological needs of the individuals to be served by the
facility, the architect should seek methods to actively invelve a center's
clients in the design process.

The physical design of a neighborhood service center cannot be
stereotyped. The type of structure that will house a neighborhood center
can take a variety of forms depending on the policy decisions which deter-
mine the concept of the facility. The center can be a single building,

a complex, or a group of loosely related structures. The Edgewood Neigh-
borhood Service Center in Atlanta is a single purpose structure that
houses only the offices of the Center's staff and certain delegate agen-
cies. In contrast, the Summerhill-Mechanicsville Neighborhood Service
Center has office space located in a complex of related structures con-
structed by the Atlanta Model Cities Program to accommodate their own ad-
ministrative offices and a variety of decentralized municipal services,

In another part of the city, the John F. Kennedy School and Community
Center is a multi-purpose structure that accommodates a school, recreation
facilities, the neighborhood center's operations, and the branch offices

of various community services.
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Functional Considerations. The decisions that dictate the func-

tional concept of a center establish a basis for planning the physical
layout of the structure. Since a center may house the offices of a number
of neighborhood oriented service activities, such as employment and coun-
seling service or a welfare casework service, the physical plant should be
designed to reflect the operational interrelationships of agencies and
facilitate an integrated program of client setrvices. If the layout simpli-
fies inter-agency coordination, considerable economy in time can be
achieved both by personnel housed in the facility and by the general pub-
lic visiting the center. Consideration must also be given to the physi-
cal relationship of administrative offices to other neighborhood facili-
ties which the building is intended to house. If the center's administra-
tive offices are linked with a community school, a recreation facility,

a neighborhood health center, or other specialized facility, the design
must provide for the physical separation of the functions within the
structure or complex, This is necessary to avoid functional conflicts
that would be detrimental to the effectiveness of each operation.

Control of public access to administrative offices should be pro-
vided for in the design of a center. A reception point and waiting area,
where contact with visitors is initially established and individuals may
be directed to the proper staff member, is essential for the systematic
operation of a center. This type of arrangement is not intended to iso-
late the staff from the clientele, but to regulate the flow of clients
to provide staff members an opportunity to give adequate attention to

each individual. In a multi-agency facility, the staff of the community
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action agency would logically be responsible for this reception and ini-
tial interview of new clients. The National Commission on Urban Problems
noted that the delegation of this responsibility to one agency would be
more efficient and would function to improve inter-agency coordination

on individual cases. The necessity of each agency having its own intake
personnel would be eliminated and the individual clients would be spared
the irritation of repeating their case histories to a series of strangers.

The physical layout of a center should also include provision for
staff members to conduct confidential interviews with clients. §taff
counselors, who spend most of their time interviewing and advising clients,
will need private offices for this purpose. Intake personnel will spend
only part of their time in initial interviews obtaining case histories
from new clients; therefore, the privacy necessary for those personnel
may best be achieved by constructing partitions between desks or providing
a limited number of interview rooms for the use of the entire staff.

For the most effective utilization of available floor space, the
potential for multiple use of facilities within the structure or complex
should be explored. Since residents should be encouraged to use the cen-
ter both during the day and in the evenings on a seven-day-a-week basis,
there will be many activities which are scheduled at different times that
could use the same floor space. It would, therefore, be desirable for
a center's facilities to be designed for flexible multi-purpose use. For
instance, an area that is used for home management classes in the morn-
ing, might be used for a senior citizens' program in the afternoon, and

an adult basic education class at night. Floor space could be planned so
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movable partitions might be opened to create large unimpeded floor areas
or closed off to form smaller classrooms or meeting rooms. In a multi-
purpose complex, areas that are used for school activities during class~-
room hours might be utilized for an integrated program of education, rec-
reation, and community activities in the evening, oriented to all age
groups.

When a structure is specifically constructed or renovated to accom-
modate a neighborhood service center, the facility is expected to meet
the needs of that community for many years. Therefore, two factors that
should be considered in a center’'s design are extensibility and mainten-
ance. The design should make provision for future additions to the basic
structure, since the facility may need to increase the existing floor
space to accommodate program changes as the characteristics of the resi-
dent population change and the population density increases. The build-
ing materials used in a center should be evaluated in the perspective of
economic maintenance cost through the projected operational 1ife of the
building. The entire facility, especially those elements intended for
public use, will receive heavy usage and may be subject te a high inci-
dence of vandalism, 1In a facility of this nature, the materials selected
for areas of constant public use should both facilitate the daily cleaning
operation and provide long term durability under heavy wear. Materials
that would be costly to repair or difficult to replace in case of vandal-
ism should be avoided.

Aesthetic Considerations. A neighborhood center can have a signif-

icant impact on surrounding land use and can function to stabilize or
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regenerate a declining section in a neighborhood. Because of the facili-
tv's importance as a focal point within a neighborhood, a center's physical
appearance should be compatible with surrounding development and exert a
positive influence on its envirommental setting. If a center is one ele-
ment in a complex of institutional facilities, the exterior design should
contribute to the continuity of the overall complex. An exterior appear-
ance of a office building would be suitable for a location in the vicinity
of a commercial area; but in a residential setting, a facade that blends
with the surrounding development might be more acceptable to the neigh-
borhood's residents. Of course, the acceptability of a center's physical
appearance is based on the cultural perspective of the individual, and a
consensus of resident opinion on an aesthetically pleasing design for a
particular setting may vary from one neighborhood to another.

Within the limits imposed by functional requirements, the interior
design should minimize the institutional appearance of a center. A center
should strive to become part of the neighborhood and specifically orient
to the residents and their needs, The experiences of the poox in insti-
tutional environments, such as schools, courts, welfare offices, and
employment services, have generally been unsatisfactory and frequently
unpleasant. It is not surprising that the poor tend to be ill at ease in
the formal administrative enviromment that is found in most public offices
and institutions. To create a pleasant environment which will encourage
clients to vigit the facility and use its services, the interior design
of a center should create an informal atmosphere in which the residents

of the neighborhood can feel comfortable.
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Involvement of the Clientele in Design Preparation. A neighborhood

service center, if it is to be fully effective in meeting the needs of the
neighborhood it serves, should create a pleasant environment for the resi-
dents which use the facility. During development of the plans for a cen-
ter, an architect will tend to rely heavily on the staff for guidance on
the operational and aesthetic requirements of the facility, but the cul-
tural and psychological perspectives of the clients may differ drastically
from those of either the architect or the facility's staff. Therefore,
the views of those clients must be actively sought during the design pro-
cess, Recognizing this need, an architectural firm in Atlanta employed

a different approach in the design research for the Edgewood Parent-Child
Center.165 The methods used in that study offer a technique for effective
client participation in design preparation.

In the design development of the Edgewocod Parent-Child Center, a
delegate agency of Economic Opportunity Atlanta, Inc. established to edu-
cate neighborhood parents in child care and better home management, the
architects actively sought the clients' ideas on the idealized parent-
child center and explored their concepts and perceptions of this type of
facility. The architects then compared their findings with the results
of a parallel study that was being conducted using more conventional meth-
ods that relied primarily on the facility's staff to establish design re-
quirements. They concluded that the views of the poor were ignored in
the traditional approach because the poor did not '"talk the same language"
as the professionals and were unable to verbally articulate their ideas

in terms that were understandable by the middle-class professionmal. To
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overcome this barrier, the architects used a combination of verbal and
non-verbal techniques in their design research to obtain the clients'
ideas. The following techniques were used.

(1) The parents were encouraged to build, with sheets of foam core,
their own idealized version of the proposed facility.

(2) The parents were shown hundreds of slides of exterior and in-
terior views of wvarious kinds of structures and furnishings and were re-
quested to select those illustrations that most closely matched their own
images of how the facility should appear.

{3) The parents were asked specific questions about their opinions
on the physical requirements of the facility, such as room size, layout,
furnishings and desired physical relationships of various elements of the
center.

The findings in the research for the Edgewcod Parent-Child Center
indicate that the poor do have definite ideas about the orientation of
facilities that serve their needs. The clients involved in the study
visualized the center in terms of a home probably because this was the
type of environment with which they were most familiar and in which they
were most comfortable. They wanted the exterior of the structure to have
an appearance similar to the average residence located in that neighbor-
hood, and they indicated that the classrooms of the facility should be
designed to look like livingrooms. Many of the ideas of the staff pro-
fessionals were rejected by the clients, The clients did not comprehend
the need for an administrative area that was set apart from the classrooms
and resented the idea that the staff might want to be separated from

them, The clients also rejected the concept of specifically designated
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space for offices, testing areas, or utility rooms. '"What was most im-
portant to the parent-student was the relationship between their classroom
and the children’s play area. They insisted that the parents in the class=-
room should have visual contact with their children."166
The approach used in the Edgewood Parent-Child Center study has
application in the more complex design process of a multi-purpose neigh-
borhood service center. The architect has the responsibility to explain
to the clients the functional requirements of a center and to assist
those clients in articulating their own views in practical and concrete
terms. Those views may best be obtained through a combination of graphic
and verbal explorations of the clients' perception of the idealized facil~-
ity. A generalization can be drawn that the staff of a facility may not
be fully cognizant of the aesthetic and psychological perspective of the
clients. Therefore the architect must balance the functional considera-
tions posed by a center's staff with the image that is held by the clients.
A fixed rule cannot be established on whether the staff's or the clients'
perception of a facility should dominate the design process. It would be
logical to conclude that both the staff and the clients can make positive

contributions to the development of an acceptable design.
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CHAPTER VII
CONCLUSIONS

Based on the research of literature in the field and the examination
of actual operating neighborhood centers, certain conclusions have been
reached. The planning process for a neighborhood services program should
function at two separate levels in the community action agency's organiza-
tion. The preliminary phase of planning and program development should
be executed by the agency at the community level prior to initiation of
the centers in the individual neighborhoods. In the second phase, which
involves the establishment of the operating facility in the neighborhood
service area, emphasis should be placed on neighborhood~level planning
activities with the residents assuming a significant role in the planning
and program development efforts. The sequence of events in the planning
process is graphically illustrated in Figure 1 on the following page.

The initial phase of planning is the development of a basic program
of neighborhood services for each of the centers to be established. The
planning and program development activities of the community action agency
should proceed in the following sequence.

1., The board of the community action agency formulates a set of
goals for the neighborhood services program.

2. The actual areas to be served by the individual neighborhood

centers are delineated with the objective of defining boundaries that can
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be efficiently served by the center and that promote the goals of the
neighborhood services program.

3. A survey of the community's poverty areas is undertaken to de-
fine the problems of the poor and provide a detailed analysis of the in-
dividual neighborhoods,

4. The staff of the community action agency develops the basic
programs for the individual centers in the following manner.

a. Initially, the needs of the residents of each neighborhood are

defined and analyzed.

b. The alternative courses of action for addressing these recog-

nized needs are identified and evaluated.

¢. The board of the community action agency establishes a frame-

work of priorities based on the relative significance of the var-

ious requirements of the residents.

d. The staff of the agency prepares recommendations on the organ-

ization of a center's service programs and the allocation of re-

sources among the various services. Using these recommendations
as a basis for study, the board then develops policy decisions on
the program content and administration of the center.

The second phase of planning for a neighborhood service center in-
volves the implementation of the program in the individual service areas.
This phase concerns the selection of a location for the facility, the
initiation of a basic program of services, and the refinement of a center's
programs .

1. When instituting a service program in a neighborhood, the first
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step is to choose an initial location for the facility to provide a base
of operations.

2. Emphasis is placed on organizing resident participation in the
neighborhood-level planning. This requires the development of an organ-
izational framework through which the residents of the poverty areas take
an active part in the planning program,

3. After a center is established and the neighborhood organization
is functioning, attention is given to modification and expansion of the
neighborhood program to meet the local needs and conditions which are
encountered. This program planning activity is a continuous process of
review, analysis, and revision, which takes place at both the neighborhood
level and at the community-organization level,

The procedure for planning a center's physical facility has also
been analyzed. The first step is to determine the type of functions the
facility will perform and the type of structure in which the center will
be housed. Community goals, neighborhood needs, and potential for financ-
ing must be considered when determining the type of facility that will
accommodate a center. Neighborhood center facilities range from complex
multi-purpose structures to single purpose operations in store front
locations.

After the general characteristics of the facility have been estab-
lished, a location for the center is chosen. The location of a center is
selected on the basis of accessibility to those served, proximity to other
facilities and services operating in the neighborhood, the location's po-

tential for exposure to the public, and the space requirements of the
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facility. If a new building is to be constructed or an existing structure

modified to house the center, the final step is the design of the facility.
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APPENDIX 1
NEL1GHBORHOOD SERVICES PROGRAM

This appendix presents a short review of the neighborhood services
program to provide perspective on the purpose and function of neighborhood
centers. This discussion does not cover every possible service that might
be provided through a neighborhood center, but only considers those activ~
ities that are common to many community action agencies, Services offered
through neighborhood centers are quite varied because the needs and prob-

. 167 . .
lems of the poor cover a wide range, Poverty is a complex social and
economic issue; it is rooted in an extensive array of social and individual

168 . .
causes. The same problems are not prevalent in every service area
since the people affected by poverty come from widely diverse backgrounds
and settle in neighborhoods with differing characteristics. Therefore
the type of programs offered by a neighborhood service center should be
determined by the needs of the residents of that particular neighborhood.

The function of a neighborhood center is the development and ad-
ministration of a multi-service program to aid the underprivileged resi-

cog s s . 169 . )
dents within its service area. A center's planning effort should de-
termine the need for new services and promote the creation of such ser-

. 170 . . e ] .
vices. These neighborhood service activities may include appropriate
Office of Economic Opportunity-funded programs and the traditional secial

R . ] . . 171 .
services of allied public and private agencies. While all of the ser-

vices mentioned in this appendix might be provided by personnel of a
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community action program, most of the services mentioned are generally
operated in a center by other public agencies on a decentralized bhasis,
Most of these neighborhood services could also be administered by personnel
of "delegate agencies.”" A ''delegate agency" refers to an organization that
operates a service which is funded through the community action agency.

The term is also used to mean an agency which has been delegated the re-
spongibility for a program which the community action agency formerly
operated,.

The center serves as the vehicle to coordinate services on an indi-
vidual "case basis' and to integrate programs.172 Good coordination within
a center allows referral of cases to the proper agency and collaboration
between allied anti-poverty agencies in problem solving. The neighborhood
service center permits a variety of separate agencies to cooperate in a
well-organized collective effort to eliminate the causes of poverty at the
local level.

The neighborhood service center's programs can generally be divided
into four categories.l73 The first, '"outreach," is the activity of con-
tacting the residents, learning about their problems, informing them of
the center's services and encouraging them to come to the center for as-

' which is one of the center's most im-

sistance. Second, "counseling,'
portant functions, is the evaluation of a client's basic needs or problems
and referral of the individual to the proper center program or allied
service agency. Third, the actual "service activities" offered by wvarious
neighborhood centers are numercus. A number of the possible service ac-

tivities of a neighborhood center will be discussed in the following sec-

tion. However, these activities, which were commonly mentioned in
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association with neighborhood centers by Office of Economic Opportunity
literature are not the only possible services that may be required to
deal with the multiplicity of local problems potentially found in the
poverty-affected neighborhood. Fourth, the "social action” or "community
action" role of the neighborhood center involves the organization and
motivation of the neighborhood’'s residents for participation in collec-
tive action to promote the general interests of the entire neighborhood.
The goals of a resident organization might focus on pressure for modifi-
cation of existing services, action to create new services, activities

to change the neighborhood environment, or other collaborative efforts

at problem solving.174

Qutreach

Contact with the poor must usually be initiated by the neighbor-
hood service center or by other service agencies in the neighborhood.
The residents can learn about the center from the news media or by con-
tact with individuals that have received aid, but the most effective
response is achieved when the center actively seeks to reach those who
need aid.175 The three major sources of contacts will be through the
neighborhood residents' organizations, the referrals of other community
agencies, and an aggressive program by the center's staff.

An "outreach" program carried on by paid members of the center's
staff is one of the most effective methods for contacting the poor.176

This type of job is best handled by the neighborhood aides.l77 Since an

aide is a local resident, the individuals contacted are more likely to
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feel at ease and discuss their problems. The outreach effort by the

staff may be initiated by a referral, a contact in a meeting, or a general
door-to-door survey. During an interview, a neighborhood aide attempts

to determine the problems confronting the family, informs the individuals
of the services that are available, and encourages them to come to the
center for counseling. This interview technique is also a good source of

general information on the overall problems existing in the neighborhood.

Counseling

The neighborhood center's counseling service can be divided into
178 oo s s . . .

three phases. Intake" 1s the initial interview of the client at the
center. A counselor or aide attempts to place the individual at ease,
discusses family and personal problems, and notes all basic information
for future reference. Once the background information is gathered, the
staff member tries to define the client's needs and determine what ser-
. . 179
vices are available to meet these needs.

The “referral" phase of the counseling may invelve only personnel
within the center or could also include several allied agencies, which
operate poverty-related programs. The client's case might be turned over
to a professional staff member that specializes in one phase of counsel-
ing, such as education or employment. The client might be encouraged to
enrcll in one or more of the programs offered by the center, or the indi-
vidual may be referred to an allied anti-poverty agency for a specific

service. The advantages of decentralization are clearly seen in "referral."

If a representative of an allied anti-poverty agency, such as the welfare
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agency, is present in the center, a client requiring assistance could be
directly introduced to the representative. The probability that the cli-
ent will not carry through with the center's recommendations is reduced,
and complete "case" information can be clearly and efficiently exchanged
between the neighborhood center's counselor and the staff member from the
allied agency.

The third phase of the counseling service is the "follow-up" pro-
gram. After the client enrolls in a service program or is referred to a
service program of an allied anti-poverty agency, the staff must continue
to maintain personal contact. The staff members aid the client in con-
tacting the recommended allied agency and supply necessary information
to that agency. The neighborhood aides should periodically check to make
sure that the individual is receiving the proper services and has not
withdrawn from a program because of confusion, discouragement, or per-

sonal problems.

Service Activities

The following programs are possible service activities which might
be administered through a neighborhood service center. All of these ser-
vices will usuvally not be required at an individual neighborhood center.
The exact composition of the neighborhood services program of a specific
center should depend on the unique set of individual and community needs

180

found in that service area.

Employment Services

Unemployment and underemployment are the most common problems in

the poverty neighborhoods.181 Employment counselors may be assigned to
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the neighborhood center under a contract with the state labor department.
These staff members provide the clients with job counseling and placement
services. Since the individual's employment problems usually result from
lack of education or training, the employment counselor's duties include
the enrollment of clients in job training or education programs, Because
the problems of unemployment and lack of training are so closely related,
education services have been developed that combine training and work
programs.

Educational Services

The educational services administered through a neighborhood center
include programs for the elementary school children, the high school
youth, and the adults. The programs for the children and teen-agers are
oriented to aiding educational development and preparing the individual
for future employment. The adult programs are primarily directed toward
training the individual in a marketable skill,

The educational services for the elementary school children include
preschool and in-school assistance. The Economic Opportunity Act funds
local community action programs to undertake '"Project Headstart," which
is a program oriented to assist underprivileged children who have not
reached school-entry age, and the "Follow Through' program which is di-
rected to children in kindergarten and elementary school. These programs,
which operate at the neighborhood school level, are designed to provide
comprehensive health, nutritional, education, counseiing, and social ser-
vices.182 Schoeol social workers and case work aides, also working through

the neighborhood center, can assist the student with family and personal
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problems through individual counseling, securing psychiatric or medical

aid for the child, or bringing a family in contact with the neighborhood
center's counseling and referral services. Classroom aides can be assigned
through center-funded programs to the neighborhood schools to handle su-
pervisory duties and free teachers for instruction.

The youth and adult educational services usually focus on the com-
munity school. The community school program uses the classroom and vo-
cational facilities of the local junior or senior high school after the
noermal school day ends. The services for the high school students include

after-school study programs, job training programs for the older students,

and Neighborhood Youth Corps. The Neighborhood Youth Corps allows a stu-

dent to continue in school while earning money on a part-time job, render-
; . , . , 183
ing useful services to the community, and learning good work habits.

The adult education services include basic education courses,
vocational training, educational enrichment classes, and assistance for

advanced education. Many unemployed adults are hindered by a low-level

of educational attainment. Basic education and literacy courses are

linked with the job training programs to deal with this problem. As a

community service, courses are also usually offered that enrich resident's
lives, cater to their leisure interest, and expand their educational
horizons. To aid young adults in finishing their advanced education,

the neighborhood center can help the student find part-time employment,
summer jobs, or scholarships.

Social Services

A wide range of social services may be offered through the neigh-

borhecod center. 1In poverty areas disintegration of the family and lack
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of orientation to the urban society are problems that confront the resi-

dents, Family counseling and child guidance services staffed by trained

social workers can help the clients to deal with these problems. Home

management instruction and consumer education programs offer important

assistance to the residents, and day-care services release parents for job

training or employment. Neighborhocd credit unions te help meet financial

emergencies and small business development programs to finance and advise

neighborhood businessmen offer assistance that is basic to the economic
stability and self-sufficiency of the residents.

Many of the social services of allied public agencies could be more
effectively administered through the neighborhood center. Already existing
neighborhood programs of independent agencies could be relocated to the
neighborhood center, and allied agencies should be encouraged to initiate
new services within the administrative framework of the center. These
programs might be located in the center through a contractual arrangement
or by informal agreement. The welfare agency could station representatives

in the neighborhood service center to administer public assistance and

food distribution programs. The neighborhood center could be used by the

city's housing authority as headquarters for a neighborhood rehabilitation

program or a relocation program. The local community relations council

or human rights commission might want to lecate representatives in the
center, and the police could assign an officer to the neighborhood center

in a police-community relations program.

Neighborheood recreation programs can be administered through the

neighborhood service center with the city's parks or recreation department
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decentralizing summer programs, league sports, and senior citizen's

84 The center, tot lots, public

programs to the neighborhood level.1
parks, and the facilities of the neighborhood school can be used in such
programs. The recreation technician to administer these programs might
be located in the center under a contract with the recreation department,
and the remainder of the supervisory personnel for the recreation program

can be comprised of neighborhood aides.

Legal assistance is a highly specialized type of social service

that can include legal aid, probation assistance, and parole assistance.

In this area, the Economic Opportunity Act established the '"Legal Services"
program which funds local community action programs to mobilize lawyers

and legal institutions to assist the poor by providing help in civil

cases including housing, consumer matters, domestic relations, welfare
agency, and juvenile problems.185 To further this concept, the local le-
gal aid society or public defender's office can be encouraged to actually
locate a representative in the neighborhood center. 1In a related effort,
the center should also try to have the city or county schedule times for

a parole officer to be present at the center. This type of service would

certainly be more convenient and may be the only initial contact the cen-

ter will have with some individuals.

Social Action

The strategy of organizing the residents of the poverty areas to
participate in and influence the social and political 1life of their com-
munity is referred to by varied terms: social action, community action,

and community development. This approach to poverty area problems is
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based on the concept that the poor, faced with an increasingly large scale
organization of services and the inevitable bureaucratization, should have
the opportunity and means to take collective action to ensure that those
services actually meet their needs.186 Essentially, social action in-
volves the identification of community needs by residents and the organized
action of those residents to bring about the changes necessary to achieve
their aims. The activities of neighborhood organizations have included
"self-help'" activities, actions to mitigate individual problems, and ef-
forts to bring about changes of public policy. This type of collective
action by neighborhoods has been particularly successful in bringing
about changes in specific community or individual problems. Problems such
as the local practices or policies of community services, the conditions
in particular housing projects, the conduct of particular landlords, the
conditions in a particular school, or the inadequacies of neighborhood
facilities, street lighting, and garbage collection have been corrected
through social action.l87

These "self-help" activities are the most controversial aspect of
neighborhood center operations because they involve the organization of
the poor into political action groups.l88 These resident organizations
are essentially a "low-income lobby" which operates to promote the spe-
cific interests of the poeor, including pressure for basic changes in the
operation and organization of public institutions.189 Neighborhood organ-
izations are not necessarily only instruments of community action agency
policy. Once the residents are organized and have developed their own

local leadership, the ability of an agency's staff to direct the activities
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or influence the policies or concerns of an organization may become

limited, 1In fact, the objective of effective soclal change leads directly

to the issue of power and political influence within a community, specif-

ically the power of the poor to change their status.lgo
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APPENDIX II

ORGANIZATIONAL STRUCTURE

This Appendix presents a generalized analysis of the organization
and operation of community action agencies to provide a background for the
discussion of planning methods presented in this thesis. A generalized
knowledge of community action agencies is essential to a functional under~
standing of the planning process. In low-income neighborhoods, the neigh-
borhood service center is the administrative unit of the community action
agency. To clearly understand its organizational structure, the neighbor-
hood service center must be examined as a part of the total administrative
framework of the community action agency.

This analysis is based on a review of organizational charts of a
sample of community action agencies, on a survey conducted by Kirschner
Associates,l91 and on personal interviews with regional officials of the
Office of Economic Opportunity. To make generalizations that would apply
to all community action agencies would be extremely difficult. As of
April, 1969, the Office of Econoemic Opportunity listed 1042 community
action agencies as grantees.192 Since rigid standards were not established
by the basic legislation or by the Office of Economic Opportunity, com-
munities have approached the problem of administrative organization in a
variety of ways. It is not the objective of this appendix to undertake

a detailed survey of the organizational patterns of community action agen-

cies. However, a generalized summary of the most common characteristics
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and an organizational chart (Figure 2) of a hypothetical agency is pre-
sented to provide a foundation for discussion of planning processes. The
community-wide organization of community action agencies will be examined

first, and then the neighborhood level structure will be discussed.

Community-wide Organization

The internal structure of a community action agency consists of the
. . . . 193 . ;
the policy-making organization and the staff. The community action
agency's organization for deciding on basic policy extends from the neigh-
borhood committees to the unified community-wide bodies and is comprised
of both appointed and elected representatives. The staff of the community
action agency contains administrators, professional technicians, and non-

professional aides.

Policy-making Organization

The policy-making organization of the community action agency is
generally composed of a governing body, community-wide advisory committees,
and neighborhood advisory committees.l94 The wvarious governing bodies
have been designated by a variety of titles including board, council,
committee, and commission. The governing body of community action agency
is an autonomous group vested with the responsibility for all pelicy de-
cisions.195 The community-wide advisory committees vary in composition,
but the objective of such committees has generally been to bring all in-

terested factions into the forum of the community action agency.

Governing Body (Board of the Community Action Agency). The compo-

sition of a community action agency's governing body is partially dictated

by the Office of Economic Opportunity's requirements for funding, As
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amended, The Economic Opportunity Act requires that at least one-third of
the membership of the body that established policy shall be composed of
"persons chosen in accordance with democratic selection procedures ade-
quate to assure that they are representative of the poor in the area

136 Under a broad interpretation of these requirements, the Office

served."
of Economic Opportunity has encouraged local commnity action agencies to
establish standards to ensure that the poor will actually serve as repre-
sentatives, rather than just having the privilege of wvoting on represen-
tatives. The representatives of the poor may be directly elected by the
residents of the poverty areas in community action agency-sponsored ballot-
ing, or the representatives could be selected by neighborhood bodies that
are elected by the poverty area residents. The Qffice of Economic Oppor-
tunity guidance also encourages that there be "at least one representative
selected from each of the neighborhoods or areas in which the community
action program will be concentrated.”197

The Office of Economic Opportunity recommends that the other two-
thirds of the membership of the community action agency's governing body
be divided between vrepresentatives of the public agencies responsible for
services and programs concerned with poverty and representatives from ap-
propriate community groups.198 A great deal more flexibility is permitted
in interpreting this latter recommendation than is allowed in implementa-
tion of the requirements for one-third representation of the poor.

Every major public agency concerned with the problems of the pov-
erty areas should be given representation. This should include appointed

representatives of the mayor, city council, county commission, and elected

school board, and of all political units served by the agency. Represen-~
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tation should also be afforded any governmental agency, such as the
Housing Authority, the Welfare Department, the local office of the State
Employment service, or the Recreation Department, that serves the resi-
dents of the underprivileged neighborhoods. Appropriate community groups,
including private charitable or social service agencies, labor unions,
religious or minority racial organizations, or any other group that deals
with the problems of the poor, should also be permitted to appoint repre-
sentatives to the governing body.199

The governing body of the community action agency must be vested
with full decision-making powers.200 Public bodies that are elected at
large cannot qualify as the governing body of a community action agency
because of the Office of Economic Opportunity's regulations governing
the representative composition. Since a city council or other‘public body
would have to delegate all policy and administrative powers to a properly
constituted autonomous board while still retaining legal and fiscal re-
sponsibility, few existing public agencies or govermmental units attempt
to qualify as an agency. Most communities prefer to sponsor independent
corporations, commissions, or authorities as the community action agencies.
These independent agencies may ultimately be subject to the legal powers
of a parent governmental agency or agencies, but the QOffice of Economic
Opportunity requirements for funding state that the community action
agency's governing body must actually have the authority and responsibil-
ity for administration of the community action programs.

The governing bodies of some community action agencies in metro-

politan areas or multi-county regiouns are too large to function smoothly
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in day-to-day decision making, because they seek to assure adequate
representation for all appropriate groups and agencies. As established
by the Economic Opportunity the only specification as to size of the gov-
erning body is a maximum limit of fifty-one members.201 However, if
membership exceeds a functional limit, the governing body can designate
an executive committee to handle routine policy and administrative de-
cisions. Where important policy-making functions or responsibilities are
delegated to an executive committee, at least one-third of the members
must be representative of the poor. In general, the makeup of this com-
mittee should resemble the composition of the governing body as closely
202

as possible,

Community-wide Advisory Committees. Advisory committees at the

community-wide level in the community action agency serve to broaden the
base of representation and bring in more diverse opinions and interests.
While the composition of the agency's governing body would be limited by
efficient operating size, advisory committees may be as large as is ne-
cessary to secure the desired participation. The citizens' participation
committee and the technical advisory committee are two types of community-
wide advisory committees found in many community action agencies.

A citizens' participation committee could be composed exclusively
of the poor. Such a committee would be able to provide first hand infor-
mation on needs, goals, and response to programs. The members of the
committee could establish special interest sub-committees dealing with
specific program needs. The representatives to the committee might be

selected directly from the poverty areas by the neighborhood advisory
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committees, neighborhood councils, and block comm1ttees.2 3 Thus, a

continuous chain of communications could be established from the poverty
area resident to the governing-body through this committee.

A technical advisory committee might be composed of experts from
related fields selected from the community at large, representatives of
all the local agencies dealing with poverty area problems, and chiefs
from the various sections of the community action agency. The committee
could serve as a channel to secure additional technical advice and to
coordinate inter-agency efforts. Its proper functioning could assure co-
ordination of related programs, prevent wasteful duplication of efforts,
and aid in program planning.

Staff Organization

The organizational structure of the staff of community action
agencies varies greatly from one local agency to another. This has oc-
curred because the OCffice of Economic Opportunity established no rigid
standards for organization. Local initiative in organizational matters
allowed community action agencies to experiment widely in administrative
structure.204

However, a number of generalizations about the various approaches
to staff organization can be made, The staff is always headed by an exec-
utive administrator or director, who advises and reports to the decision-
making body of the community action agency. As the chief executive of
the community action agency, he is directly responsible for hiring per-
sonnel, implementing policy decisions, and overseeing the operation of

205 .. . , ] .
the staff, The administrative staff organization of most agencies can
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usually be logically separated into staff and line operations. The

staff function In the administrative organization of a community action
agency is usually divided into program and administrative sections headed
by assistant administrators. Generalizations on the organization of the
line functions of community action agencies are difficult since line oper-
ations vary widely because of differing local needs.

The line functions can usually be divided into community-wide pro-
grams and neighborhood services, The community-wide programs are those
that will function best on a city-wide basis under a unified administra-
tion. Those programs that are better adapted to administration at a
neighborhood level are relegated to the neighborhood service centers.

Depending upon the nature of the services required by communities,
the scope of services offered, and the emphasis on the various programs,
the types of administrative divisions of the action programs have been
quite varied. Many community action agencies place an independent direc-
tor over each of the community-wide services and a director over the
neighborhood service center program. In some agencies there are only
two directors. One supervises all the community-wide programs, and the
other heads the neighborhood service centers. In some community action
agencies because of local needs or orientation, a number of programs may
be grouped administratively under one directar.zo7 For instance, the
various staff personnel which administer the Head Start Program, summer
school program, pre-college program, and educational program for unemployed
adults might be supervised by a single director, who could maintain a uni-
fied contact with the local educational systems. In highly rural areas,

some community action agencies have administratively divided programs
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between a director responsible for rurally-oriented services and a
director responsible for urban-oriented services. In some multi-county
community action agencies, a director has been placed over the admini-

stration of all the programs in each individual county.

Neighborhood Center QOrganization

The organizational structure at the neighborhood level includes

a center director, professional and non-professional staff members, and

, . . 208 . . .
a neighberhood advisory committee. The neighborhood advisery committee
acts as an advisory body to the neighborhood service center staff and
serves as the representatives of the residents at the neighborhood level.
The organization may also include block committees and technical coordi-

209

nating committees.

Neighborhood Advisory Committee

The neighborhood advisory committee, which various agencies have
titled a center advisory council, neiphborhcod citizens' council, or a
neighborhood board, functions as the neighborhood's spokesman and as an
element of the community action agency's policy-making organization,
Since one of the key objectives of the community action program is active
participation of the poor in the policy decisions that affect their en-
vironment, an effective representation of the poor is important. The
principal duty of the neighborhood advisory committee is to inform the
center director and staff about the needs and wishes of the area's resi-
dents.210 The committee members also represent the center in the neigh-

borhood, advise the residents about the center's programs and policies,
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and aid in organizing and motivating the neighborhood's residents in
community activities.

Though the role of the neighborhood committee is generally purely
advisory, this function is highly important to the director of the neigh-
borhood center.211 The committee is the director's best source of in-
formation on the residents' reception of various programs and his only
gsource of advice outside of the staff. The committee members are also
effective representatives of the center to the neighborhood residents.212
Therefore, the director should keep the neighborhood advisory committee
informed on policies and the progress of the programs. The committee
should have an important say in planning the location of the neighborhoeod
service center and the composition of the center's programs.

The neighborhood advisory committee should have a compoesition that
is roughly similar to that of the governing body of the community action
agency., Since the committee has a major part in the policy-making func-
tion, the Office of Economic Opportunity funding standards require that
at least one-third of the committee's membership be elected by the resi-
dents of the neighborhood.213 Though the advisory committee could be
composed entirely of elected representatives, the practice has generally
been to have two-thirds of the members of the advisory committee appointed.
The neighborhood center's director usually appoints individuals that serve
as leaders or spokesmen in the neighborhood. Also, local service organiza-

tions, community groups, and governmental agencies working in the neigh-

borhood generally appoint representatives to serve on the committee.
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Block Committee

The block committee, club, or group, is the smallest element of
the community action agency organization for involvement and participation
of the residents.214 This committee is composed of all the residents in
a sub-area of the neighborhood, such as several city blocks, and is based
on the concept of organizing the whole neighborhood on a block by block
basis.215 The block committee provides the residents with a channel of
communication with the neighborhood advisory committee, a means of learn-
ing about the center's programs, and a vehicle for effective community
action.

In Economic Opportunity Atlanta, Inc., thig sub-unit of a service
area is termed an area block. Area blocks in Atlanta may be delineated
to include only twe or three contiguous city blocks or can cover an
eight or ten block area. The area blocks closely approximate the “natural
neighborhoods' defined by Suzanne Keller as small, cohesive, locally
recognized units within a community, which find their limits where per-~
sonal relationships and interaction stop.216 In many cases, division of
a service area is conducted on a geographic basis with a recognized area,
such as a public housing project, being defined as an area block. How-
ever, delineation can also be based on common interests, goals, or prob-
lems shared by a group of residents. For example, one area hlock in
Atlanta's Nash-Washington Neighborheood Service Center was organized

217

around the issue of inadequate bus service for this locality.

Neighborhood Technical Coordinating Committees

Technical coordinating committees in the neighborhoods should be

composed of the professional staff members of the center and professional
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1
representatives of the allied agencies working in the neighborhood.2 8

Such committees can promote cooperation in neighborhood services, make
appropriate referral of clients, coordinate on case work, and create an
interchange of ideas. This closely parallels the concept of ''interagency
neighborhood field organizations" in Hartford, Connecticut, where welfare
workers, planners, redevelopers, housing inspectors, and employment coun-
selors are assigned to individual neighborhoods to work as a team in as-

L s Lo 219 . ,
sisting families affected by urban renewal. A neighborhood technical
coordinating committee can also function as an advisor on program planning
for centers and the neighborhood~level resident organizations. In Atlanta,
such committees, called interagency councils or coordinating councils,

220

work to coordinate programs and bridge existing service gaps.

Neighborhood Center Staff

The neighborhood service center's staff generally consists of a
. ; . . 221
director, the technical personnel, and the neighborhood aides. The
actual service needs of the neighborhood residents or "clients" are the
principal determining factors of the composition of the neighborhood ser-
vice center's staff, The population of the service area, the quantity
and quality of community services available in a neighborhood, and the
contractual agreements with other governmental agencies that a center ne-
. . ; . . 222 , ,
gotiates, will influence the staff organization. Centers range in size
from five staff member organizations to two hundred person enterprises.223
The staff should be composed of as many of the residents of the

neighborhood served as possible., The needed technical and professional

skills cannot usually be found within underprivileged neighborhoods, but
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the non-professional positions can be filled by the poor.224 Jobs in-
volving contacting the residents, organizing the residents, and secretarial
tasks should be handled by neighberhocod residents. These residents can

be trained for their positions through orientation courses, in-service
training, and periodic evaluation sessions. There are many tasks that

the residents can be trained for that will release the professional staff
for more technical duties.

Director. The director of a neighborhood service center is the
chief administrative officer.225 He formulates all administrative deci-
sions based upon the policy and administrative framework established by
the community action agency and the recommendations of the neighborhood
advisory committee, All personnel on the staff, including employees,
aides, and workers contracted from other agencies, are administratively
responsible to the director of the center. The center's director is in
turn responsible to the community action agency's administrator of the
community~-wide neighborhood services program.

Technical Personnel. The technical staff of the neighborhood ser-

vice center are the professionals and the office workers.226 The secre-
taries, typists, receptionists, and personnel for similar positions should
be recruited from the neighborhood. The professional pesitions that re-
quire a background of special education and experience will generally have
to be drawn from outside of the service area. These professional posi-
tions can be filled by either community action agency employees or by em-
plovees of allied agencies whose services are supplied under contract or

through an informal agreement.



Neighborhood Aides. Neighborhood aides are local residents employed

by the community action agency to handle the non-professional duties that
. . v o 227
would otherwise consume most of the professional staff members' time.
This concept can be -applied to all the programs of the neighborhood ser-
vice center. The neighborhood aides are also able to assist personnel of
allied agencies and the teaching staff in the neighborhood schools. A
basic assumption in hiring neighborhood residents is that residents of
low-income neighborhoods can establish contact with the area residents

more easily and can communicate with other low-income persons more effec-

. ) 228 , . ‘s
tively than professionals. Economic Opportunity Atlanta, Inc. utilized
indigenous non-professionals to establish contact with neighborhood resi-
dents in house-to~house interviews. When the Atlanta neighborhood centers
were initially established, the centers' neighborhood aides visited in-
dividual families in the service areas to explain the programs that the
centers proposed to offer and to encourage residents to avail themselves

of the services.229
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