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Kurt Lewin, one of the great thinkers in the field of organizational behavior,
said, “There’s nothing so practical as a good theory” (Weisbord, 1987, p. 70).
We all have theories about how things work and which variables affect other
variables. Some are ones we have been taught (behaviorism, psychoanalysis,
family systems theory}; others guide our behavior although they have not been
clearly articulated (for example, which intervention will work at a given time -
with a given client). This chapter is intended to provide a core of knowledge of
organizational theories currently being articulated and used, so that a manager
and those working with managers can consciously and thoughtfully choose an
appropriate theory to enhance their effectiveness in an organizational context.
Organizational theories have changed over time, so this chapter begins with a
historical overview going back over the past century,

Few human service workers maintain clear awareness of the practical dif-
ferences dividing organizational theorists. Although all thinkers in the field of
organizational theory seek the “best” answers to the basic questions, they sel-
dom agrec about what those best answers really are. The designers of an organi-
zation are faced with a myriad of choices. They can build structures that are
highly centralized and specialized or systems based on widespread decision-
making responsibility and participation. They can departmentalize the organi-
zation’s activities by joming all the people who perform a specific function, or
they can build reams of people with differing but complementary skills. They can
use rraditional, hierarchical designs or experiment with task forces, committees,
or even leaderless groups. The organization’s form has major implications for
the way 1ts functions will be performed.

CLASSICAL THEORIES

BUREAUCRACY

Three prominent classical theories of organization originated in the nineteenth
century. Sociologist Max Weber articulated theoretical principles of the ideal
bureaucracy. Industrial engineer Frederick Taylor developed scientific manage-
ment guidelines for the “best way” to supervise workers in a factory. Henri
Fayol developed a set of management principles that are still influential today.

The earliest major thinker to formulate the concept of an ideal organization
was Max Weber, who saw the “rational legal bureaucracy” as the efficient
organization in its pure form (Gerth & Mills, 1958). Weber’s ideal structure
included high degrees of specialization and impersonality, authority based on
comprehensive rules rather than on social relationships, clear and centralized
hierarchies of authority and responsibility, prescribed systems of rules and pro-
cedures, hiring and promotion based solely on technical ability, and extensive
use of written documentation.

Weber saw this pure system as a historical trend that would meet the needs
posed by the increasing size of organizations and at the same time replace
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unfairness and uncertainty with rationality and clarity. Perrow (1986} summa-
rizes the key elements of the rational legal bureaucracy this way:

1. Equal treatment for all employees.

2. Reliance on expertise, skills, and experience relevant to the position.

3. No extra organizational prerogatives of the position; that is, the position
is scen as belonging to the organization, not the person. The employee
cannot use it for personal ends.

4. Specific standards of work and output.

Extensive record keeping dealing with the work and output.

6. Establishment and enforcement of rules and regulations that serve the in-
terests of the organization. ‘

7. Recognition that rules and regulations bind managers as well as employ-
ees; thus, employees can hold management to the terms of the employment
contract. {p. 3)

L

Speed, precision, and reduction of friction were associated with the ideal bu-
reaucracy because in this organization everyone would have a clear awareness
of both his or her and others’ functions. All aspects of the organization’s work
would be regulated. The repetitiveness of the work would bring with it both
steadiness and high quality. Personal enmity and constant guestioning would
be replaced by rationality and regularity.

One of the most common criticisms of an organization, unit, procedure, or
manager is that it or he or she is “too bureaucratic.” On the other hand,
Perrow (1986) asserts that “many of the ‘sins’ of bureaucracy really reveal the
failure to bureaucratize sufficiently” (p. §). Other complaints regarding a
bureaucracy are that a person (usually a manager) is not qualified or that
someone is receiving preferential treatment—Dboth violations of the principles
of bureaucracy. Clearly, one of the failures of modern human service organiza-
tions, particularly public sector ones, is that they have sometimes enthusi-
astically and single-mindedly misapplied bureaucratic thinking, and even
Weber was “extremely critical of the way bureaucracy destroys spontaneity”
(Gortner, Mahler, & Nicholson, 1997, p. 5).

Ultimately, most would admit that bureaucracy, as it was first articulatred
by Weber, might provide some useful principles. It is also true that bureaucracy
alone is insufficient to fully guide modern managerial behavior, and the subse-
quent movements discussed later, starting with the human relations movement,
do not replace bureaucracy but add to it. Bureaucratic thinking provides a
foundation for personnel practices that many workers appreciate: clear job
roles and performance expectations, fair treatment, and due process; but later
models would need to add principles recognizing that individuals and situa-
tions also must be addressed with appreciation for their differences.

Although Weber’s approach was philosophical, the ideals of clearly defined
objectives, specialization, hierarchical chains of command, and responsibility
commensurate with authority are also basic to the thinking of early manage-
ment scientists such as Taylor (1911} and practitioners such as Fayol {1949).
Taylor in particular has been vilified as much as bureaucracy has, but he also
provided principles that are still useful.
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SCIENTIFIC MANAGEMENT

Frederick Taylor, the founder of the scientific management school of organiza-
tional theory, focused on the assembly line: the core work processes of the
organization. As an industrial engineer, Taylor mainly consulted in the steel
industry at the turn of the twentieth century. He believed that engineers could
study a work process such as loading steel onto railway cars and determine the
“one best method” for the task to be done. Workers were then trained on
exactly how to do their job and repeated the same rask over and over through
their shift. He used time and motion studies to observe workers and identify
wasteful steps or movements.

Perhaps his best-known quote describes job requirements for one who
loads pig iron (a ninety-two-pound piece of steel): “One of the very first
requirements for a man who is fit to handle pig-iron . . . is that he shall be so
stupid . . . that he more nearly resembles in his mental make-up the ox than any
other type” (1912 hearings, cited in Sashkin, 1981, p. 208}. “Taylorism” has
come to refer to managers who assume their employees are stupid and need to
be told what to do in excruciating detail, assuming that the manager is always
right. In fact, Taylor was a complex person who believed that bosses should be
“servants of the workmen” {Weishord, 1987, p. 34) and that workers should
share in the profits of the organization.

Taylor’s main legacies today are work analysis methods used by industrial
engineers {sometimes in human service settings) and profit-sharing plans for
workers in industry. As was the case with bureaucracy, some principles such as
scientifically analyzing the work to be performed and rewarding workers based
on their performance are valuable and can be seen roday in the quality move-
ment and organizational reward systems.

UNIVERSAL MANAGEMENT PRINCIPLES

The final theorist of the classical school is Henri Fayol, a French contemporary
of Weber and Taylor whose views became known as the universal principles
school. He conceptualized the five basic functions of management (planning,
organizing, commanding, coordinating, and controlling) and developed a
set of principles for the design of an organization (Bowditch & Buono, 2005,

pp. 8-9):

1. Division of work-~Specialization of tasks and control of the number of
people under each worker or manager improves effectiveness and
efficiency.

2. Authority and responsibility—The person in authority has the right to give
orders and the power to obtain obedience; responsibility emerges directly
from authority.

3. Unity of command--No person should have more than one boss.

4. Remuneration—Pay should be fair and satisfactory to the employer and
employee; no one should be under- or over-rewarded.

5. Esprit de corps—Morale and good feelings about the organization are
enhanced by effective face-to-face communication and group cohesiveness.
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Fayol also talked about the gangplank, a figurative bridge that enabled
individuals at the same level but in different units or departments to talk
directly to each other rather than using the chain of command {Sashkin, 1981).
The term gangplank is, of course, pejorative in current language usage, but the
concept of making connections across units or departments is valued today,
possibly more than it ever has before. Effective managers are aware that having
separate, unconnected units for each department bodes poorly for organiza-
tional efficiency and effectiveness.

CrassicaL THEORIES IN TopaY’s HuMAN SERVICE ORGANIZATIONS

With classical management theories still prevalent in so many settings, we need
to ask how relevant or useful they are for human service programs and agen-
cies. A human service agency designed on the basis of classical principles
would be organized so that all employees, including professionals, paraprofes-
sionals, and clerical workers, would perform regular, specialized tasks. A
counselor assigned to perform mdividual counseling with adolescents might
spend all of his or her time in this activity, while other specialists might conduct
group sessions or work with parents. Although the degree of specialization
would depend on the agency’s size and resources, each task would be related to
the basic goals of the program as a whole. The activities to be performed in the
interests of meeting these goals would have been identified first, and then com-
petent individuals would have been selected and trained to carry them out. It
would be understood that the resources and jobs involved in the program
would belong not to individuals but to the agency, with replacement of indi-
vidual workers being possible without disrupting the flow of work. (Agency
activities would not change, for example, because a behaviorist was replaced
by an Adlertan or because a social worker was replaced by a psychologist.)
Each worker would report to one supervisor or director, who would have the
authority and responsibility to carry out policies chosen by the ultimate
authority {in the case of a human service agency, the ultimate authority is usu-
ally delegated to an executive director by a board of directors). Each human
service professional—like every other worker—would understand the precise
limits of his or her function. All similar clients would receive similar services.

The major contribution that classical theories offer to human service pro-
grams is in the area of unity of effort, with the idea that all of an organization’s
activities should refate to its general goals. Human service organizations could
benefit from increased rationality in the planning process because one of the
weaknesses of human service programs has been the tendency of professionals
to perform the functions that are comfortable for them rather than those that
can best meet the client-oriented goals of the agency or institution. The idea
that a program or agency should have a clearly defined set of objectives that
should be met through the coordinated efforts of all workers is one that could
enhance the efficiency and effectiveness of helping professionals. Even the
bureaucratic ideal of “impersonality” could have something to offer because,
as Perrow {1986) points out, it involves the purging of “particularism” and
discrimination or favoritism in hiring and service delivery.




ORGANIZATIONAL THEORY FOR HUMAN SERVICE ORGANIZATIONS 73

The strengths of the classical approach are counteracted by its weaknesses,
at least in human service programs. The major problems in applying classical
management principles to the helping services lie in the insistence on special-
ization and centralized hierarchies of authority. Human service professionals
tend to see themselves as having responsibility not just to their agencies or
institutions but to their clients and professional colleagues as well. They are
not easily able to conform to a system that expects them to obey orders that
may conflict with their professional standards or their views of their clients’
best interests. The use of very specialized, routine work patterns may be of
little value in dealing with humans and their unique problems. The worker
who gains a “habitual and virtuoso-like mastery” of his or her subject may
overlook the differing needs of individuals being served, with the result that
agency rules gain in ascendancy while consumer rights are lost.

Human service agencies are beginning to come to grips with the fact
that creative approaches are needed to deal with the problem of increasing
client needs coinciding with decreasing agency resources. Unfortunately, what
bureaucracies may offer in terms of rationality is lost in terms of creativity.
Some of these weaknesses are addressed by the proponents of the human rela-
tions approach.

HUMAN RELATIONS APPROACHES

The origins of the human relations approach to organization are usually traced
to Elton Mayo. Mayo and his colleagues were involved in Western Electric’s
Hawthorne plant experiments in the 1920s and 1930s. These studies were
undertaken to determine whether changes in the physical work environment
affected worker productivity. In essence, they were designed to test some of the
postulates of scientific management, specifically those having to do with the
effects of illumination, fatigue, and production quotas on worker perfor-
mance. The underlying purpose of the Hawthorne studies was to find means of
increasing organizational efficiency. Small experimental and control groups of
workers were identified and placed in separate rooms, where their work was
closely observed and recorded by members of the research team. Environmen-
tal conditions for the experimental group were altered in both a positive and a
negative direction; that s, the lights were turned up and down, rest periods
were increased and decreased, and quotas were raised and lowered. Yet the
group’s productivity continued to increase steadily until it leveled off at a rate
unaffected by environmental manipulations (Perrow, 1986).

Finding little support for the hypothesis that variations in environmental
conditions {except for the extremely negative, such as almost total darkness)
affect productivity, the researchers attributed major experimental results to
social phenomena theretofore given slight importance by theorists. Mayo’s
conclusions included the following (Accel-Team, 2005a);

*  Work is a group activity.
* The social world of the adult is primarily patterned about work activity.
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* The need for recognition, security and sense of belonging is more impor-
tant in determining a worker’s morale and productivity than the physical
conditions under which he works.

s A complaint is not necessarily an objective recital of facts; it is commonly
a symptom manifesting disturbance of an individual’s status position.

¢ The worker i1s a person whose attitudes and effectiveness are conditioned
by social demands from both inside and outside the work plant,

* Informal groups within the workplace exercise strong social controls over
the work habits and attitudes of the individual worker.

*  Group collaboration does not occur by accident; it must be planned and
developed. If group collaboration is achieved, the human relations within
a work plant may reach a cohesion which resists disruption (that might
otherwise be brought about through technological change).

At least two of these factors continue to have an impact on today’s organi-
zational pracrices: {a) the existence and influence of the informal group within
the formal organization and (b) what later became known as the “Hawthorne
effect.” Both of these findings have implications for today’s human service man-
ager. The first has to do with issues of control; the second, with coordination—
two important elements of organizational structure.

With respect to the informal group, the Hawrthorne researchers found that
the relationships formed among the members of the test groups appeared to
meet certain social and psychological needs for affiliation that in turn led to
enhanced group productivity. Moreover, findings "indicated that informal
group members established their own production rates based on their collec-
tive perception of survival within the organization rather than on quotas
imposed by management. That is, the informal group determined at what
point under-productivity mighr lead to being fired and over-productivity might
lead to being laid off. Fortunately, and perhaps coincidentally, the Hawthorne
subjects established a production rate that was within their managers’ zone of
acceptance {Perrow, 1986),

The Hawthorne experiments served more to illuminate the importance of
the human element in organizational life than to demonstrate the importance
of illumination on organizational productivity. Dimensions of worker motiva-
tion beyond fear and greed were introduced as valid managerial areas of
concern and study.

The human relations approach to organization assumes that the bureau-
cratic view of human beings is too narrow to be useful in real-life organiza-
tions, and it has added immeasurably to views of organizational behavior and
management practice. Nevertheless, the human relations school as developed
following the Hawthorne studies was later seen to be incomplete as well. This
conclusion required further thinking about how to address the human dimen-
sion to make organizations more effective.

Before we leave the human relations school, we will visit yet another con-
temporary of both the classical theorists and the Hawthorne experimenters.
Mary Parker Follett was a hugely influential consultant to industry until her
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death in 1933 and subsequently in her writings (Graham, 1995). Of interest to
human service managers, Follett had a twenty-five-year career as a social work
manager in Boston before becoming famous as a speaker and writer focusing
on the business sector (Syers, 1995, p. 2585). Her thinking predated and influ-
enced such current concepts as participatory management and empowerment,
total quality management, conflict management, and leadership {Selber &
Austin, 1997). Some of these concepts will be discussed later, but one of her
insights is particularly relevant to the transition from the human relations
movement begun in the 1920s to a more advanced view articulared by writers
including Argyris, McGregor, and Likert.

According to Child (1995), the human relations approach articulated by
Mayo and others in fact supported the classical notion of managerial control,
whereas Follett believed in substantive worker participation in decision
making. In his words, the human relations view “ascribed a privileged ratio-
nality to managers that legitimated their authority and was naturally attractive
to members of the management movement working on their behalf” (p. 88).
The later developments in the human relations school are, in fact, substantively
different from the earlier version, and this distinction was made by Miles
{1965, 1975) as he assessed different types of employee participation in deci-
sion making. He defined his approach as the human resources model, which
implied more fully using the skills and talents of workers than the human rela-
tions model of the Hawthorne studies, which has been derisively referred to as
“cow sociology”: keep the workers contented/happy and they will produce
more milk/work,

THE HUMAN RESOURCES MODEL

An early humanistic psychologist, Argyris (1957) pointed out that workers are
motivated by many factors other than economics, including desires for growth
and independence. To Argyris, the organizational forms mandated by the
classical theorists make for immature, dependent, and passive employees with lit-
tle control over their work and thwart more mature employees capable of auto-
nomy and independence. The purpose of the human resources approach is to
develop organizational forms that build on the worker’s strength and motivation.

McGregor (1960) distinguished between managers adhering to Theory X
and those adhering to Theory Y. He did not say thar either of these theories i
correct. He did say that each is based on assumptions that, if recognized,
would have major implications for organizing activities,

MeGregor’s Theory X manager assumes that people dislike work, lack
interest in organizational objectives, and want to avoid responsibility. The
natural result of this situation is that managers must base their organizations
on the need to control; to supervise closely; and to use reward, punishment,
and active persuasion to force employees to do their jobs. In contrast, the man-
ager who adheres to Theory Y assumes that people enjoy working, desire
responsibility, have innate capacities for creativity, and have the potential to
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work toward organizational objectives with a minimum of direction, The
implication of these assumptions is that work can be organized in such a way
that personnel at all levels have the opportunity to do creative, self-directed,
and responsible jobs.

The organizational implications of McGregor’s model are clear. Theory X
managers would use high degrees of specialization, clear lines of authority, nag-
row spans of control, and centralized decision making. Theory Y managers
would use less specialization, less control, and more delegation of decision
making and responsibility. The organization would be decentralized so that
workers’ natural creativity could be channeled effectively. '

Likert (1967) examined a number of specific organizational variables,
including leadership, motivation, communication, decision making, goal set-
ting, and control. He divided organizations into four basic types, based on
how they deal with rhese organizational variables: System 1 (exploitive
authoritative), System 2 (benevolent authoritative), System 3 {consultative),
and System 4 (participative group}. Likert’s System 1 organizations are char-
acterized by leaders who distrust their subordinates, decision-making
processes that are concentrated at the top of the organizational hierarchy,
and communication that is almost exclusively downward, from supervisor to
supervisees, Control and power are centralized in top management so that
others feel little concern for the organization’s overall goals. System 2 orga-
nizations also centralize power in the hands of the few at the top of the
hierarchy but add an increased degree of communication. More trust is
placed in subordinates, but it is condescending in nature. System 3 increases
communication; employees have the opportunity to give itnput, although all
major decisions are still made at the top of the management hierarchy.
System 4, the opposite of System 1, is characterized by leaders who have
complete confidence in workers, motivation that is based on responsibility
and participation as weil as on economic rewards, communication among all
organization members, extensive interaction, decentralized deciston making,
wide acceptance of organizational goals, and widespread responsibility for
control.

Likert {1967, p. 46} said that most managers recognize System 4 as theo-
retically superior to the others. He pointed out that if clear plans, high goals,
and technical competence are present in an organization, System 4 will be
superior. The key to its superiority lies in a structure based on group decision
making and on the relationship of each group in an organization to every other
group through common members or linking pins.

How would an organization based on the thinking of Mayo, Follett,
Argyris, McGregor, and Likert differ from a bureaucratic agency? If a human
service program were organized in accordance with a human relations or human
resources approach, it would be characterized by greater freedom of action,
both for human service professionals and for their coworkers. Instead of
departmentalizing the agency by funcrtion, the organization might divide work
according to purpose or population being served. An interdisciplinary task
force, including various helping professionals, paraprofessionals, community
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members, and consumers, might work together to solve a specific problem. Such
a group might design a program to improve the agency’s services to court-
referred juveniles or troubled families. It might provide outreach services to dis-
placed homemakers or school-age drug users. It might educate the community
concerning mental health or stress management,

The task force itself might be permanent or ad hoc, but this organizational
structure would allow each person to participate actively in planning and deci-
sion making while decreasing the prevalence of routine, specialized activities.
Less attention would be directed toward authority and control, and greater
emphasis would be placed on the flow of information from person to person
and group to group. In the case of a large agency, people would identify with
their own projects and feel responsible for their success. In the case of a small
agency or a program within a larger institution, all staff members would par-
ticipate in setting objectives and choosing evaluation methods for the program
as a whole. Although a hierarchy of authority might exist, decision-making
powers would not be limited to those at the highest levels, and the boundaries
between jobs and specializations would not be clear-cut. Structure would be
seen as a changing force rather than a constant factor.

A strengrh of the human resources school for human service agencies is its
consistency with the approach of helping professionals. Human service work-
ers tend to favor increasing self-responsibility and options for their clients, and
they generally prefer that their supervisors give them high levels of autonomy,
as the human resources school prescribes.

The human resources-based organization also has a greater allowance for
change than does the bureaucratic structure. Although bureaucracies are
efficient for dealing with routine tasks, they do not allow for the creative
responses to change that a more fluid environment can make. The human ser-
vice field needs new approaches to help clients deal with a continually chang-
ing world. Professionals who have the opportunity to create and the freedom
to innovate might provide better service than their highly specialized
colleagues.

Of course, the human resources theories do not provide easy answers.
Creating an organization based on concepts of democracy and independence
is, if anything, a more complex task than developing a more traditional struc-
ture. Although people might have innate capacities for growth and creativity,
they have not necessarily had the chance to develop these capacities in schools
and work settings that still tend toward Theory X. The Theory Y manager
must carefully create structures that can encourage workers to learn how to
function without close supervision and at the same time provide effective train-
ing and jeadership.

A final note is that human service organizations are often closely related
to larger systems, and a structure that differs greatly from those used by
others is often misunderstood. A System 4 counseling department, for exam-
ple, within a System 1 school or a System 4 community agency attempting to
deal with a System 1 city government would face conflicts that might seem
surprising.
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OPEN SYSTEMS THEORY

Systems can be thought of as sets of elements that interact with one another so
that a change in any one of those elements brings about a corresponding alter-
ation in other elements. Open systems take in and export energy through in-
terfaces with the environment so that units within the system are also affected
by changes in other systems. Open systems theorists recognize that rationality
within organizations is limited by both internal factors, such as organization
members’ characteristics, and external factors, such as changes in the supply of
available people and materials.

What are the characteristics of a system? As defined by Accel-Team
(2005b, p. 6):

e A system is defined by its properties.

e A system is a physical and/or conceptual entity composed of interrelated
and interacting parts existing in an environment with which it may also
interact,

e The system has a preferred state.

o The parts of the system may in turn be systems themselves.

Theoretically, there could be closed systems that do not interact with their
environments. In fact, however, all systems are affected by their environments.
An open system has a two-way interaction with the environment, affecting the
environment and being affected by it in return. Any organization, as a system,
would fall somewhere on the continuum between a closed and an open system.

The fact that the system has a preferred state means that it tries to main-
tain itself in a stable, steady state, or bomeostasis. The system reacts to change
by making adaptations in ways that bring it back to its homeostasis without
changing its essential character. Systems vary in their ability to carry out these
adaptations.

An adaptive system is one that is capable of responding to changes in the
condition of the environment or to contingencies imposed by the environment.
A non-adaptive system does not react to its environment.

e A perfectly adaptive system can respond ro any change or contingency in
the environment.

o All systems lie somewhere between non-adaptive and perfectly adaptive
systems.

s In order to continue existing, any open system in a dynamic environment
must adapt. {Accel-Team, 2005b, p. §)

Managers who view their organizations from the systems perspective tend to
see the organization more as a process than as a structure. They know that struc-
tural changes both affect and are affected by changes in all the other components
of the organization. They know, too, that the goals and activities they choose will
be influenced by environmental factors that are often beyond their control.

The ideas offered by systems theory might well be more important to
human service agencies than to private-sector firms because environmental
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effects on both the program as a whole and individual clients must be consid-
ered. Human service professionals using these 1deas would develop structures
indicating the relationships between the agency and other systems as well as
those within the agency. Methods of coordination with community groups,
funding sources, government agencies, other helping agencies, educational
institutions, professional organizations, and a variety of other systems would
need to be identified. In addition, organizational strategies would take into
account the progress of individual clients through the system. Methods would
be developed for linking clients with various services, following up on clients
as they move into other systems, and communicating with referring agencies as
new clients are accepted. These methods would be built into the organizational
structure, with communication ro outside agencies planned as carefully as
communication within the program itself.

A major strength of the systems approach is the encouragement it gives to
human service professionals to think of themselves as part of a network that, as
a totality, can serve the individual client in a coordinated way. This does not mean
that human service administrators should allow their programs to be buffeted
about by external systems, all making conflicting demands. The other organiza-
tional approaches, including the classical management approach, provide some
benefits as well, for they can help agencies in their attempts to clarify basic pro-
gram goals and to find ways to develop unity of effort in reaching those goals.

Most of the organizational theories and principles that have emerged over
the last half-century operate under the assumption that all formal organiza-
tions are in fact open systems that respond to the environments around them.
Organizations have to devise new ways of addressing emerging community
needs and goals, competition from other organizations, and a workforce with
changing expectations regarding the quality of working life.

CONTEMPORARY DEVELOPMENTS

Since the last major historical period of organizational theory in the 1960s,
new practice models and major movements have proliferated, including the
quality movement, the excellence movement, and, in the human services, the
advent of community-based organizations. While it may seem odd to refer to
the past half-century as “contemporary,” these trends are in fact still consid-
ered to be recent and continue to evolve as they are applied in ditferent ways in
different settings. All have relevance for human service organizations.

PROFESSIONAL BUREAUCRACIES

Two particular characteristics of bureaucracy, centralization {“the degree to
which decision making authority is confined to the top echelons of the bureau
or assigned to the lower echelon offices and officials” [Gortner et al., 1997,
p. 95]) and formalization {“the extent to which expectations concerning job
activities are standardized and explicit” {Bowditch & Buono, 2005, p. 270]),
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have caused problems in organizations doing nonroutine work, including
human service organizations. Professional employees want decision making to
be decentralized and formal rules to be lessened, giving them more autonomy.,
Employees who have professional training can make all the decisions covered
by their professional codes, but they do not necessarily take agency goals, or
even changing client needs, into account. On the other hand, a centralized
bureaucracy cannot be successfully implemented because the presence of a
large number of professionals confounds the hierarchy and eliminates unques-
tioning subservience to agency-wide objectives.

An adaptation of bureaucracy has emerged to deal with these problems:
the “professional bureaucracy” (Mintzberg, 1979, 1992). Like the traditional
bureaucracy, this type of organization depends on the regularity of the tasks to
be performed, standardization, and stability. The tasks to be performed in the
professional bureaucracy, however, are too technical and complex to be dic-
tated by managers. Instead, authority is based on professional expertise, so the
regularity of the bureaucracy is combined with a high degree of decentraliza-
tion. Each professional worker controls his or her own technology in terms of
professional standards and training, even though some of the skills used may
be repetitive. “The professional bureaucracy emphasizes authority of a profes-
sional nature—the power of expertise”:

Change in the professional bureancracy does not sweep in from new administra-
tors taking office to announce major reforms. Rather, change seeps in by the sfow
process of changing the Professionals: changing who can enter the profession, whar
they learn in its professional schools (norms as well as skills and knowledge), and
thereafter how willing they are to upgrade their skills. (12manage, 2005, p. 2}

In a professional bureaucracy, conflict can occur between professional
judgments and agency policies, especially in a public-sector agency with many
rules, some of which may originate outside the organization and are based on
federal or state laws and regulations. As a principle of organization design,
professionals in such settings sometimes need to advocate for the use of
decision-making models such as the human resources approach to enable them
to use their professional judgment with individual cases. A complication of this
model occurs when multiple professions operate within the same organization,
such as a hospital, where there may be disagreements among various profes-
sionals involved with a case.

COMMUNITY-BASED ORGANIZATIONS AND FEMINIST ORGANIZATIONS

Another reaction to bureaucracies emerged in the human service field in the
1560s with the advent of small, nonbureaucratic, not-for-profit organizations
orsginally known as “street” or “alternative” agencies (Perlmutter, 1988).
These agencies developed as an alternative to traditional bureaucracies, which
were seen as ignoring or oppressing particular people in need, such as run-
aways and drug addicts. They were usually started by small groups of
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committed individuals who ran their programs on very small budgets, initially
with little or no government funding and often using donated facilities, furni-
ture, and equipment. According to Perlmutter (1995, pp. 204-205), these pro-
grams typically had the following characteristics:

¢ They were deeply committed to social change.

e They were reluctant to acknowledge the reality and lchtimacy of formal
authority and power.

e They were designed to meet the needs of special populations not being ser-
viced by existing agencies.

¢ Their services were often exploratory or innovative.

o Staff were deeply committed ideologically to clients, were closely identified
with them, or were former clients.

o Small size of the agency was valued.

e Agencies were usually in a marginal economic position,

Alternative agency staff believed that runaways and substance abusers, for
example, should not be treated as criminals but should be given appropriate
social services. They ran their agencies using democratic or consensus decision
making, eschewing an all-powerful director.

Qver the course of the 1970s, these programs grew, often by becoming
more “mainstream” and acquiring government funding, or in some cases
remained small and true to their original philosophies, or died. During this
period, Holleh and Abrams (1975) suggested that such programs would even-
tually become burcaucratic, like the agencies they originally reacted against, or
would be able to hold onto their original values and principles, a stage they
called “consensual democracy.” This would involve developing organizational
forms in line with these values while somehow accommodating the inevitabili-
ties of growth and becoming more formalized in operations.

Today, it is sometimes hard to see these philosophical origins of community-
based organizations with multimillion-dollar budgets, professional staffs, and
mainstream facilities. While some agencies are comfortable with their status as
more traditional service providers, others work hard to maintain what is special
about their original values while adapting to the world of purchase-of-service
contracting. Feminist organizations i fields such as domestic violence
have demonstrated some success at maintaining their original ideologies
{Gilson, 1997).

Perlmutter (1995) has suggested that administrators of such programs
who want to avoid becoming traditional and bureaucratic need to hold firmly
to their values and ideology and be comfortable with risk raking, difference
and diversity, and periods of economic uncertainty. She adds that such organi-
zations need to be constantly vigilant, focusing on their missions, being alert to
environmental challenges, and attending to fund-raising. Administrators need
to use nonauthoritarian management styles, develop effective interpersonal
skills, and be sensitive to staff issues including possible burnout. Similar prac-
tice principles are advocated by those practicing progressive social work
(Bombyk, 1995). :
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JAPANESE MANAGEMENT

By now many Americans are familiar with the story of the advent of the qual-
ity movement, traced to the importation from Japan of quality circles in the
1980s as the United States had to recognize the dominance of Japan in manu-
facturing high-quality products at low cost. ITronically, the methods that
changed Japan’s reputarion as a manufacturer of cheap goods to that of a
world leader came originally from America, largely through statistictan W. E.
Deming and others who provided training to Japanese industry after World
War I (Schrudt & Finnegan, 1992). With the subsequent problems in
the Japanese economy becoming public in the 1990s, many began to question
the value of Japanese management methods. Regardless of the state of the
Japanese economy, the principles of quality that became popular there are still
relevant and important in American organizations, including the human ser-
vices. Ouchi’s (1982) Theory Z provided a good summary of this movement
into the early 1980s.

Ouchi developed Theory Z through his study of Japanese corporations.
His findings were that Japanese organizations were characterized by liferime
employment, slow evaluation and promotion, nonspecialized career paths, col-
lective decision-making styles, collective responsibility, and an integration of
work and social lives. In the increasingly global economy of the 1990s, many
of these principles evolved significantly; in fact, some of the weaknesses asso-
ciated with these principles, such as the encouragement of workaholic behav-
ior, have since become evident. Lifetime employment, never a reality for the
majority of Japanese companies, became much less common in the economic
crisis of the 1990s. The common policy of not laying off employees has
changed radically recently, with increasing reports of companies “bullying”
employees into quitting so that they will not have to be paid severance pay and
retirement benefits {Mangier, 19993,

While the term Theory Z is rarely used today, its most valuable principles
have been incorporated in other ways in many American organizations.

" Principles of Japanese management have been summarized for use in the
human services by Keys {1995a), who studied their use in Japanese social
welfare agencies. These include flexible job descriptions; informal deciston-
making processes to build consensus before formal decisions are made; train-
ing and team building to foster shared values, consensus, and high morale; job
reassignment and rotation, in which staff have temporary assignments in other
departments or agencies, to foster teamwork and collaboration; and total qual-
ity management.

Of these processes and principles, total quality management has received
the most attention in American organizations. We will now look at how it has
been applied in the human services in the United States.

Totar QUALITY MANAGEMENT

In an organization using total quality management (TQM), “the organization’s
culture is defined by and supports the constant attainment of customer
satisfaction through an integrated system of rools, techniques, and training”
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(Sashkin & Kiser, cited in Keys, 1995b, p. 2019}. The seven primary tenets of
TQM have been summarized by Swiss (in Keys, 1995b) this way:

1. First and foremost, the customer is the ultimate determiner of quality.
2. Quality should be built into the product [or service] early in the produc-
tion {upstream) rather than being added on at the end (downstream).

3. Preventing variability is the key to producing high quality.

4. Quality results from people working within systems, not individual efforts.
5. Quality requires continuous improvement of inputs and processes,

6. Quality improvement requires strong worker participation.

7. Quality requires total organizational commitment. (p. 2020}

Keys (1995b) notes that reams (cross-functional improvement teams, qual-
ity circles, and process improvement teams) are an “essential component of
TQM” (p. 2021). Other basic TQM tools are used for data collection and
analysis of work processes, including statistical process charts and flow charts,
Pareto charts, and cause-effect diagrams. Another term that has become part of
the process improvement vernacular is benchmarking, which involves surveys
of other organizations to identify the best practices for accomplishing a partic-
ular procedure and setting these as standards (Ammons, 1998). TQM tech-
niques are described m more detail by Hawkins and Gunther {1998} and
Gummer and McCallion {1995).

TuE ExCELLENCE MOVEMENT

With their publication of In Search of Excellence, Peters and Waterman {1982)
called atrention to the ingredients of successful megacorporations in our soci-
cty. In almost evangelical tones, they summarize their studies of excelling or-
ganizations as follows:

The findings from the excellent companies amount to an upbeat message. There is
good news from America. Good management today is not resident only in Japan.
But, more impostant, the good news comes from treating people decently and
asking them to shine, and from producing things that work. Scale efficiencies give
way to small units with turned-on people. Precisely planned R & D efforts aimed
at big bang products are replaced by armies of dedicated champions. A numbing
focus on cost gives way to an enhancing focus on quality. Hierarchy and three-
piece suits give way to first names, shirt sleeves, hoopla, and project-based flexi-
bility. Working according to fat rule books is replaced by everyone’s contributing,.
{p- xxv)

Structure, Peters and Waterman conclude, is only “a small part of the total
issue of management effectiveness” (p. 9). Among the several other variables
identified by these authors in their examination of organizational achievement
is “shared values,” or organizational culture. This focus has been adopted by
several other studies on organizational culture, including those by Cooke and
Rousseau (1988), Schein (1992), and Trice and Beyer (1993). {Findings and
implications from the “cultural school” of organizational theory are more fully
discussed in Chapter 11, which deals with organizational change.)
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The research of Peters and Waterman was criticized shortly after their
book was published, as it was noted that some of the companies they profiled
did not do well in subsequent years (Micklethwait & Wooldridge, 1997,
pp. 14-15}. However, their general principles have continued to be relevant, if
not treated as universal prescriptions. These have been adapted to governmen-
tal organizations by Bryson (1995, p. 294):

Local Government Excellence Peters and Waterman Criteria
Criteria
Action orientation: quickly identify A bias for action

and fix problems

Listen to citizens and strive to meet Close to the customer
their needs

Encourage autonomy and Autonomy and entrepreneurship
entrepreneurship through
innovation and risk raking

Employee orientation: trust and Productivity through people
respect them

Articulate and act based on values Hands-on, value driven
Focus on the organization’s unique Stick to the “knitting” {that is, do not
mission, goals, and competence provide services outside the organiza-

tion’s distinctive areas of competence)

Simplify structures Simple form, fean staff

Maintain supportive and effective Sumultaneous loose-tight properties
political relationships

There have also been some applications of excellence principles in human
service agencies specifically (Harvey, 1998; National Assembly of National
Voluntary Health and Social Weifare Organizations, 1989).

Peters and Waterman each published subsequent books, and Peters in par-
ticular has become even more evangehical in showcasing additional “excellent”
organizations and leaders. Since he uses case studies and generally has not
clearly outlined his research methods, it is dithcult to 1solate specifically the key
success factors of the organizations that he profiles. The complexity and con-
tradictions in his work have been profiled by Micklethwait and Wooldridge
(1997), who give him premier “management guru” status. The greatest value
of Peters and other “paradigm busters” may be not in the substance of their
recommendations but the way they encourage managers to question their
assumptions and try to do better.

BuUsINESS PROCESS REENGINEERING

Quality improvement processes began to be applied at an organization-wide
fevel with the advent of business process reengineering (BPR) {(Hammer &
Champy, 1993}, also known as business process improvement. BPR has been
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defined as “a fundamental rethinking and radical redesign of business
processes to achieve dramatic improvements in critical contemporary measures
of performance such as cost, quality service, and speed” (FHammer & Champy,
1993, p. 32). Whereas TQM focuses on the line-level organizational processes,
reengineering focuses on the whole organization, with particular atrention to
the “silo mentality” in which different functions operate in separate silos with-
out communicating with each other, and on eliminating all organizational
processes that do not add value to the product or service for the customer. It
quickly became known as a rationale or excuse for downsizing {euphemisti-
cally known as “rightsizing”) and other cost-cutting initiatives.

Managers and stockholders became so infatuated with these developments
that a new term, corporate anorexia, entered the management vocabulary:
organizations had cut so many staff that they no longer had the institutional
memory and brain power to respond effectively to subsequent environmental
changes. Rehiring began as the economy improved, although in many cases
new hires were contract or temiporary employees. Reengineering also recetved
a more critical look at this time when studies showed that 70 to 85 percent of
reengineering efforts failed (Zell, 1997, p. 23). In the scientific management
tradition, BPR focused on the technical and rational aspects of the organiza-
tion, ignoring everything that had been learned about human resources
approaches. Micklethwair and Wooldridge (1997), who devote a whole chap-
ter to BPR as the “fad in progress” in their critique of management gurus, doc-
ument its weaknesses and failures, concluding that is does have appropriate, if
limited, uses and that it is most cffective when used in a “holistic” way, with
attention to human factors and employee involvement. Useful design critena
that are based on reengineering principles and are relevant to human service
organizations will be reviewed in the next chapter.

EMPLOYEE INVOLVEMENT AND THE QUALITY OF WORKING LIFE

Employee involvement as a management technology was based on human
resources theories and the model of quality circles developed in Japan. It was
refined and recontextualized through the quality of working life (QWL) move-
ment, which reached prominence in the 1970s and is most fundamentally
concerned with more fully involving subordinates in key organizational deci-
sions. Its applications in the human services, most commonly referred to as
participative decision making, will be covered in Chapter 7 as part of the
supervision process. It is mentioned here at the organizational fevel because it
has implications for the macrolevel design of the organization.

The QWL movement was important because it went beyond earlier concep-
tions of human relations and job satisfaction, on the one hand, and analytical
approaches such as scientific management, on the other, by looking holistically
at both technical processes such as how the work got done and social processes
such as how decisions were made. According to Taylor and Felten {1993):

Quality of working life is more than merely wages, hours, and working conditions;
it is more than dignity and respect, social support, prospects for advancement, and
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challenging work, Employees (management and nonmanagement alike) have a
opportunity to experience higher QWL through (a) a sense of importance or rele
vance of their product to the larger community, (b} through the understanding o
their place or direct role in creating the product, and (¢) through the opportunity
to become competent in dealing with those activities most central to the effective
creation of the product. (p. 127)

In an old but still relevant overview, Walton (1975) groups QWL factor:
into eight areas: adequate and fair compensation, safe and healthy working
conditions, immediate opportunity to use and develop human capacities {such
as autonomy and multiple skills), opportunity for continued growth and secu-
rity, social integration in the work organization {egalitarianism, freedom from
prejudice}, constitutionalism in the work organization, work and the total life
space (a balanced role of work: time for family and leisure), and the social
relevance of work life (the organization’s social responsibility).

QWL princtples align well with the expectations that typical professionals
would have for human service work, but because of bureaucratic processes and
other conditions; they are not always present. QWL “programs” were popular
in the 1970s, but more recently QWL is used as a set of underlying principles
for employee involvement to enhance organizational effectiveness, most
prominently in sociotechnical systems design, which will be covered in Chap-
ter 5 as a model for organization redesign. The concept is also used for assess-
ing organizational conditions in need of change. This is often done using
employee attitude surveys, an organizational change strategy reviewed in
Chapter 12. QWL principles, as given here or as developed for a particular
organization, can be very useful as design criteria for changing an organiza-
tion’s structure and processes.

REINVENTING GOVERNMENT

In a groundbreaking book, Osborne and Gaebler (1992) profile dynamic gov-
ernmental organizations that exemplify a new “entrepreneurial spirit” in govern-
ment bureaucracies. Reinvention is defined as “the fundamental transformation
of public systems and organizations to create dramatic increases in their effec-
tiveness, efficiency, adaptability, and capacity to innovate” (Osborne & Plastrik,
1997, p. 13). As summarized by Bryson (1995), Osborne and Gaebler suggest
that governments should have the following qualities:

e  Catalytic—They should focus on steering rather than rowing. Government
should decide what should be done but does not have to do it itself.

s Community-owned——The programs that work best are the ones that are
community owned, capacity building, and empowering rather than deliv-
ered by bureaucracies to clients.

s Competitive—Competition is to be preferred to monopoly provision of
service since competition is more likely to lead to better, more innovative,
and less expensive service.

*  Mission-driven—Government should be animated by mission and vision
rather than driven by rules.
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*  Results-oriented—Funding should be based on outcomes, not inputs.

¢  Customer-driven—Government should meet the needs of the customer
and citizen, not the bureaucracy.

¢  Enterprising—Entreprencurship and earning money should be rewarded
more than spending money.

e  Anticipatory—The focus of attention should be on preventing rather than
curing problermns.

s Decentralized—Participation and teamwork should be emphasized more
than hierarchy.

s Market-oriented—Governments should think creatively about how to use
markets to achieve public purposes. {p. 295}

Micklethwait and Wooldridge {1997}, who earlier offered thoughtful crit-
icism of reengineering, encourage government managers to be guarded in their
adoption of management “fads” such as reinvention. They conclude, however,
that “management theory has clearly brought more good than harm to the
public sector” {p. 316) and suggest that managers take thoughtful reforms
even further. As was the case for the study of excellent organizations, reinvent-
ing government principles should not be taken as models to apply exactly but
as guidelines for creative thinking and selective adoption based on unique
organizational circumstances.

ARNING (JRGANIZATIONS

In 1990, Peter Senge published The Fifth Discipline: The Art and Practice of the
Learning Organization. It became a modern classic and was followed by two
guidebooks {(Senge etal., 1999; Senge et al., 1994 that describe how to create and
nurture learning organizations. The five disciplines discussed by Senge are per-
sonal mastery (personal growth and learning), mental models (deeply held im-
ages about how the world works), shared vision (alignment of personal visions),
team learning (using dialogue to address difficult issues), and systems thinking {a
conceptual framework for observing patterns and seeing how to change them).

Becoming a learning organization in the sense described by Senge is a very
difficult and time-consuming process that, if approached with energy and dili-
gence, can be very rewarding. Reports of learning organization applications in
the human services have been rare (Cohen & Austin, 1994; Kurtz, 1998),
which perhaps indicates the difficulty of applying such principles. Learning or-
ganization concepts seem compatible with human service principles such as the
use of teams and dialogue, and they represent opportunities for growth in
human service organizations.

INTINGENCY THEORIES

The preceding review of classic and current theories and models offers a rich
menu from which to choose promising innovations for management practice.
No one form of organization is appropriate for all types of settings. In fact,
principles from many or all of the theories discussed here may be useful in a
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given human service organization. Several researchers have indicated th,
organizational technologies (tasks), environments, and even sizes affect stra
egy, which should help determine structure. Different organizations bring wit
them the need for different structures. Determination of the most efficient an
productive type of structure in a given situation depends on the specif
contingencies being faced.

The contingency theories—unlike the traditional, human relations, an
human resources approaches-—recognize that there is no “one best way” to stru
ture all organizations. Rather, a number of “contingency” factors have differer
tial effects on organizations and should be considered in designing structure.

Contingency theories are, in effect, systems theories in the sense that the
recognize the effect of the organization’s external environment on its intern:
structure. The contingency perspective, in other words, accounts for the in
portance of the interaction between the organization and the outside world-
a world that provides it with the sanctions (legitimacy, societal acceptanct
political support), energy (money, technological advances, human resources
and raw materials {microchips, steel, human beings) to meet its goals. Just a
individuals are affected by their environment—its climatic fiuctuations, th
quality of its atmosphere—so are organizations subject to their environment:
Adaprtation to new environmental conditions is accomplished, as was reviewe.
in Chaprer 3, through the design and implementation of new programs. Orge
nizational adapration at a larger scale is accomplished through designing o
more typically, redesigning the organization. This reflects Chandler’s {1962
principle that structure follows strategy: once members of the organizatio
decide where they want to go, the best structure and organizational processe
are developed to enable the organization as a system to implement it
programs and thrive in a complex environment.

The work of Lawrence and Lorsch (1967) provides particular insight int
organizational needs in varying situations. Lawrence and Lorsch identify fou
organtzational features that vary with the degree of environmental certainty
(1) reliance on formal rules and communication, {2) time horizon, (3) diffuse o
concentrated goals, and (4) relationship- or task-oriented mterpersonal styles
They stress that effective organizations have a good “fit” with their environ
ment. An organization with a stable environment can use formal rules, a shor
time horizon, traditional communication channels, and task-oriented manage
ment. An organization with an unstable environment needs more points of con
tact with the external world so that changes can be recognized promptly. Suct
an organization also requires a longer time orientation and a more comples
communication pattern. Formal rules and hierarchies would interfere with the
needed information flow, so it would be inappropriate to rely on them,

Burns and Stalker {1994) distinguish between what they term mechanistic
and organic forms of organization. The mechanistic form, comparable to the
classical type of structure, depends on formal authority, specialization, anc
structured channels of communication. The organic form is highly flexible an¢
informal, with communication channels based not on the hierarchical chain o}
command but on the need to solve immediate problems by consulting the per-
son with the needed data. In studying a number of British firms, Burns and
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Stalker found that the organic style seems most appropriate for firms such as
electronics compantes facing rapid technological change and the need to solve
nove! problems. The mechanistic form is productive for firms needing effi-
ciency in dealing with very stable conditions.

The contingency theorists make clear that an effective organization can
run the gamut from a traditional bureaucracy to a highly organic, constantly
changing structure. Which structure is appropriate depends on the organiza-
tion’s needs. At its most basic level the contingency approach offers adminis-
trators a method for clarifying their ideas about organization.

1f human service professionals were to use contingency theory to determine
the best ways to structure the work of their programs or agencies, they would,
as a first step, identify the most salient characteristics of their services and set-
tings. Human service workers who view themselves as technicians offering con-
sistent services to a wide range of clients might be able to use mechanistic orga-
nizational structures, but such designs would be inappropriate for professionals
attempting to deliver multifaceted services based on community needs assess-
ments. Helpers would also need to determine whether their environments were
characterized more by rapid change or by stability over time, recognizing that
agencies dealing with shifting populations or subject to changes in funding

could not afford to use stow-moving, unwieldy organizational structures.

UMMARY

rich history of theory of organizations has
sided organizational behavior in a wide range
f settings. The classical models of bureaucracy,
dentific management, and human relations as
ell as more current approaches such as the
uman resources models of Likert, McGregor,
nd Argyris and systems theory all have rele-
ance today. New developments such as Japanese
wanagement, the excelience movement, and rein-
nting government initiatives have all affected
i human services. Human service managers do
s¢ theory, consciously or unconsciously, and

"TSCUSSION QUESTIONS

hapter 4 discussed several approaches to orga-
zational design, including (1) classical, bureau-
atic theories, (2) human resources approaches,
} contingency theories, (4) open systems theory,
} Japanese management, and (6} newer models
cluding excellence and reengineering.

Do you find some of these theories more
helpful than others?

they are hikely to be more effective if they con-
sciously apply appropriate theories: the contin-
gency theory approach. Being aware of a variety
of theoretical frameworks helps human service
professionals know that, as they seek to organize
their programs, they do have choices. The theo-
ries discussed here should offer guidance to those
who are designing or redesigning an agency so
that all the various components will work effec-
tively and efficiently together. We will now look
at how organizations may be designed, based on
thoughtful use of organizational theories.

2. What theories do you see being used, explic-
itly or implicitly, in an organization with
which you are familiar? Are these the appro-
priate theories to be used? If not, which ones
would be berter?

3. If you were designing a human service orga-
nization, which theories would you be most
likely to use?
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The Community Career Center (CCC) had been
initiated several years ago by a group of professionals
who became impatient with the impersonality and red
tape that overwhelmed their work in public agencies.
All four of the center’s founders had previously
worked for departments of human resources or voca-
tional rehabilitation, and their experiences had led
them to think that there must be better ways to deal
with clients’ career development needs.

A few basic concepts had been part of the center’s
orientation since it had frst begun operation under
Department of Labor and fee-based funding. First, the
founders felt that one counselor should work with the
total scope of a client’s career needs, linking him or her
with training programs, with educational institutions,
with other needed services, and, finally, with jobs.
They also believed in using training formars to deal
with the kinds of needs many clients shared. From its
unassuming start, the center had provided training
programs dealing with midlife career change, retire-
ment planning, job-hunting skills, self-assessment, and
a variety of other ropics. These programs were offered
to members of the general public, such as women reen-
tering the job market, and to local institutions and
businesses.

At first, the founders of the center provided most of
the services themselves. If they felt that a particular
training format had exciting possibilities or if they
were invited to design something special for a local
group, they would provide workshops and group ses-
sions. In the meantime, each of the four also carried a
caseload of clients to whom they were dedicared. They
saw themselves as counsclors, advocates, and place-
ment specialists for their own clients, and their success
exceeded even their own idealistic expectations.

Last year, the center’s management had begun to get
out of hand. Its size had mushroomed, and so had its
funding. Local businesses had proven so supportive,
especially in contracting training programs, that the
initial Department of Labor contract provided only a
small percentage of the agency’s total funding. Fach
training program was self-supporting, and the number
of individual clients kept growing. To keep pace, the
center had had to hire additional staff members to pro-
vide services, so there were now a number of trainers
and counselors who had not been in on the original
planning. Little by little, the original four founders had

Trae CoMmMUNITY CAREER CENTER

become frustrated. Instead of spending all their ti:
with clients and trainees, they were becoming involy
in keeping books, planning repetitive services, a
supervising staff members. This supervision especia
bothered them. New staff members somehow did r
understand the concept of being dedicated 1o th
clients. These counselors did their work, but they wx
not bubbling over with creativity. They were not se«
ing new challenges, coming up with new ideas,

making that extra effort that made the difference. T
original founders, who did have that urge for creativi
were unable to use it. They had become managers, a
they did not like it

The solution they had found fast year was to b
in a business manager, a recent MBA, who knew he
to organize and control a growing firm. The cente
founders breathed a collective sigh of relief when ma
agement concerns were taken out of their hands, Th
gave their new manager a free hand and were pleas
with the way he took control of the budgets and fina
cial reports. The new organizational structure that
created also seemed to make sense. He divided
center into departments, including the training depa
ment, where programs were designed and imp
mented; the marketing department, which had respc
sibility for seiling the training programs to industr
and other organizations; the counseling departme:
which provided direct services to clients; the job dev
opment department, which canvassed the commun:
for placement possibilities for chients; and the busin
department, which took care of administrative co
cerns, including personnel.

This approach seemed to work for a while. T
newer staff members, in particular, seemed pleased wi
the increased clarity of their job descriptions. They we
no longer badgered with instructions to “be creative
They knew what their responsibilities were and cou
carry them out. The center’s founders—still the board
directors of the agency—were pleased to have manag
ment responsibilities taken out of their hands. Now th:
could be creative again,

Yet that sense of renewed creativity had not rake
hold. Somehow the agency’s new organization did n.
allow for it. Now in its fifth year of existence, tl
Community Career Center was in jeopardy, n
because it had failed but because it had succeede
Two of the four board members wanted to resign ar
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sin off a new smaller, more responsive agency.
tonica Shannon and Paul Ramirez did not really
-ant to make this move, but they could see no way to
wry out what they believed to be their mission
rough an organization as unwieldy as the CCC had
scome.

At the most volatile meeting ever held at the center,
1e board of directors cleared the air. Shannon, one of
e two original members who had decided o leave,
roke first.

“Look,” she exclaimed, “our original idea was 1o
we an agency that would be responsive to our clients’
ireer needs. We would stick with an individual, be an
nbudsman, help meet all this one client’s needs. Now
¢ have a department for counseling and another de-
irtment for finding jobs. What happened to the idea
at got us started in the first place?”

“And what about the training component?”
amirez chimed in. “The idea was to meet community
eds by designing special sessions, not to keep repeat-
¢ the same program all the time to make it easier for
¢ marketing department. Everything we do lately is

please the marketers, to make it easier for them to
li. But what have they got to sell? We've pot the tail
agging the dog.”

“Now, wait a Mark Morgenstein
sponded. “We've got a big organization here, We

minute,”

can’t expect everything to be the same as it was,
Growth and change was supposed to be one of our big
aims, too.”

“And you were the ones who got the most excited
about bringing in a manager to take the business re-
sponstbilities out of your hands,” Colleen Morgan
pointed out. “You can’t have everything.”

“Pll tell you one thing,” Shannon said. “We may be
a large organization now, bur we accomplished more
in a day when the four of us began than that whole
gang of bureaucrats we’ve got here now accomplishes
in a month. That’s what we’ve got here now: a bu-
reauncracy. Why did we ever bother leaving the Depart-
ment of Human Resources? We've got a duplication
right here.”

1. Would you describe the Community Career Cen-

ter’s current organization as a bureaucracy? How

does it compare with the structure that the agency

had art first?

The agency grew in size over the vears. What

organizational theories should guide the organiza-

tion at this stage?

3. At this point, do you think Monica Shannon and
Paul Ramirez are right in wanting to leave the
organization? What options do they have?

o
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CHAPTER 5

DECISION MAKING

If vou properly identify the problem and respond as the situation demands, you
are not making a decision. You are only making a decision when a paucity of
data ensures you have a good chance of being wrong; rationally, you ought to
seek every opportunity to avoid making a decision. Therefore, vou must spend
Jots of energy determining the characieristics of the problem, the physical, bu-
reaucratic, economic, and political environments in which it exists, and the
level of performance required for the response to achieve an acceptable resolu-
tion. Through this mechanism, you avoid making a decision and instead just
execute a rational response to the known situation. To do otherwise is to
chance your professional life—and sometimes more,

—Captain John R. Paron, U.S. Navy fighter piiot {retired]

Public administrators face numerous responsibilities and choices. Some of
their decisions have limited impact, primarily within thelir organizations.
But others may affect the lives of thousands of people {or more} on a daily ba-
sis, and they are decisions that just seem to cascade on one another. Imagine
the situation faced by transportation officials in the Northeast Corridor
when they discovered that a major section of Interstate 95 {I-95) between
Philadelphia and Wilmington, Delaware, had been undermined and that re-
pairs would require completely shutting down a 10-mile section of the high-
way for several months. The decision to do so was itself a major move,
affecting not only the incredibly high volume of traffic between New York
and Washington, D.C. {and between New York and Baltimore, Maryland)
but also those who commute from Wilmington to Philadelphia to work every
day. And think of the decisions that flow from that. How do they re-route
traffic? In so doing, what impact will the action have on businesses and resi-
dential neighborhoods adjacent to the detour? How can they minimize the
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difficulty? Can they encourage alternative modes of transportation, perhaps
working with Amtrak to add additional commuter trains? What do they do
with the cars that people would now want to park at the train station? And
after all that, they discover that the parking lot nearest to the station has just
been converted to long-term parking only. '

Of course, not all decisions are, or should be, treated alike. Some require
quick action, whereas others allow more time to decide. Imagine the differ-
ence in the 1-95 example if, instead of being able to plan several months for
the shutdown, transportation officials were awakened in the middle of the
night to learn that the highway was closed by a sudden gas explosion and
aceded to be shut down immediately and for the next several months. Of
course, as we saw in Chapter 4, adding time pressures to already difficult sit-
uations makes them even more difficult. And as we know, in an increasingly
complex world with high-speed information systems, decision makers must
respond to events of enormous complexity within minutes or even seconds.
Whatever the size and shape of the required decision, it is naive to think that
time always is available for decision making to undergo a calculated process.
By the same token, it also is a mistake to think of decision making as simply
a random process (Hall 1999).

There are several ways of thinking about the different types of decisions
that public administrators must make. Some researchers have divided deci-
sions into two types: (1} programmed decisions (which are repetitive and
routine and for which a procedure or decision rule has been established or
may be easily specified} and {2 nonprogrammed decisions {which occur in-
frequently and are poorly structured). For nonprogrammed decisions, there
is no apparent decision rule, and administrators are required to engage in dif-
ficult problem solving {Simon 1977,

Interestingly, these different types of decisions are found more frequently
at different levels of the organization, leading to another way of characteriz-
ing decisions. Decisions that take place at the top of the organization typi-
cally are labeled strategic or high-risk decisions. Strategic decisions may in-
volve gathering intelligence, setting directions, uncovering alternatives,
assessing these alternatives to choose a plan of action, and/or implementing
the plan (Eisenhardt and Zbaracki 1992; Harrison and Phillips 1991; March
1994). In a public or nonprofit organization, these decisions might involve
starting a new program [e.g., community policing) or a new service [e.g., an
immunization program). High levels of uncertainty and even the possibility
of conflict often characterize these decisions, and choices often are shaped by
external events.

On the other hand, low-risk decisions involve less uncertainty and occa-
sionally permit a degree of delegation. For example, imagine that achangein
an organization’s benefits package seems advantageous. Such a change
might come about by asking the human resources department to research
available benefits and provide a recommendation to be approved by top
management. Or there might even be more delegation. The human re-
sources department might gather information from representatives of vari-
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Top Management
Nonprogrammed and
uncertain decisions

Middle Management
Nonprogrammed and
programimed decisions;
Risky and certain decisions

Lower Management
Programmed and
certain decisions

Figure 5.1. Types of Decisions Made at Different Levels of Organizations

SOURCE: Barney, Jay 8. and Ricky W. Griffin. The Management of Organizations. Copyright ©
1992 by Houghton Mifflin Company. Used with permission.

ous stakeholder groups {including employees) invited to serve on a “benefits
committee.” The final recommendation might even be left to the consensus
reached by the committee. Figure 5.1 shows the types of decisions that we
might expect to be made at different levels of the organization. From this fig-
ure, we may conclude that the more uncertain the conditions surrounding
the required decision, the higher up in the organization the decision making
is likely to take place. Oy, to put it differently, nonprogrammed decisions are
more likely to be found at the higher levels of the organization, and pro-
grammed decisions are more likely to be found at the lower levels.

Another issue is the relationship between decision making and problem
solving. As we were reminded by Captain Paron’s quote at the beginning of
this chapter, decisions often can be avoided if problems are solved. In support
of Paror’s point, Starling provided the following illustration:

Effective decision makers know that very few problems or events are
unique. Most are manifestations of underlying problems. Therefore,
before attempting a quick fix on Problems A, B, C, [and] D, they will try
to find the basic problem, E. Once Eissolved, A, B, C, D, and any future
problems stemming from E are eliminated. Thus, effective decision
makers make few decisions. {1993, 245}

Indeed, Starling indicated that administrators often make more decisions
than they need to make. Because the underlying causes of problems is not al-
ways obvious, problems are treated as unique. This resuits in administrators
treating symptoms rather than identifying and treating the root causes
(Morehead and Griffin 1992). It is important to remember that all problems
require decisions, but not all decisions will require problem solving.
Finally, we should note that public managers face a particular difficulty in
that their decisions often are {necessarily) made in clear public view. Cer-
tainly, the prospect of scrutiny increases as decision making moves from pri-
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vate to public organizations [Millett 1966; Stahl 1971; Nutt 1999). “Sun-
shine” laws often force the conduct of the public’s business into the open,
requiring such organizations to make decisions in front of interest groups,
stakeholders, and the media. “Even when sunshine laws do not apply, mech-
anisms of accountability and oversight make all actions in public organiza-
tions, even contingency plans or hypothetical scenarios, subject to review
and interpretation by outsiders” (Nutt 1999, 313). Blumenthal { 1983) used
the term “fish bowl management” to refer to the way in which public organi-
-ations must make strategic decisions.

2z \WHERE DO WE BEGIN?

GENERATING ALTERNATIVES

Think of a situation that you currently are experiencing at work, at home,
or at school. Or just use the following example. You have been offered a data
entry job in a local bank. The job pays well; in fact, it might pay better than
the social service job you have been planning on for the past three years. You
have been working hard to complete your degree so as to pursue a career in
social services. Going to work at the bank would mean at least postponing
graduation.

Why is a choice necessary? Needing to choose implies that a gap exists be-
tween what is happening and whatyou would like to see occur. What alterna-
tives exist in the situation that you are experiencing? The variations to the
decision gap might look something like this:

Something is wrong and needs to be corrected.
Something is threatening and needs to be prevented.
Something is inviting and needs to be accepted.

Something is missing and needs to be provided.

Were you able to come up with an action that would close the gap? For ex-
ample, were you able to justify taking or not taking the job? Through this
process, we can say that the decision-making process begins with the percep-
tion of a gap and ends with the action that will close or narrow the gap
(adapted from Arnold 1978].

THE HORSE GROOMING CASE

The City of Rochester recently created a mounted police unit within the
city’s police department. The mounted police were to be used to patrol large
eatherings, particularly in downtown areas. The city purchased the horses,
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trained the police officers to patrol on the horses, and rented the stables in
which to keep the three newly acquired animals. One issue remained—how
to groom the horses.

Andrea Alvarez, a management analyst from the police department’s
budget office, was asked to look into the situation. She had no idea as to the
type of care the horses needed, and she knew that she must begin by learning
what was required. She visited stables where horses were kept and talked to
their owners, who referred her to the horse groomers. Horses require daily
grooming, with several benefits (including the horses’ health}. Preferably, the
grooming would take place in the stables where the horses were housed.
Andrea learned that horse groomers could be hired full-time, part-time, or
on an hourly basis, depending on the needs of the city.

Andrea was asked by the chief of police, Chief Lewis, for a recommenda-
tiont to help him make the hiring decision. He was concerned about the cost
of these horses and did not want to add to it, but at the same time he under-
stood the need for care of the animals. After interviewing members of the
mounted police, horse owners, and horse groomers, learning the costs and
benetits of horse grooming, and reviewing the needs of the horses in the city,
Andrea determined that there were four options available:

p—

. Hire a full-time horse groomer to care for the horses. This person
would be fully trained to meet the grooming needs of the horses and
also would be able to identify health needs when they arose. Of
course, this would involve the highest cost, as this person would be
a full-time city employee with city benefits.

2. Hire a part-time horse groomer to care for the horses. There cur-
rently were only three horses on the force. The horse groomer could
be hired for four hours a day to come in and groom the three horses.
Additional grooming would need to be done by the police officers,
who also would be responsible for identifying health needs. The
cost of a part-time horse groomer would be lower, but the officers
might be taken away from patrol to groom the horses.

3. Contract a horse groomer on an hourly basis to care only for the
city’s horses. This person would require an hourly rate but would
not receive city benefits. The availability of the horse groomer
would have to be negotiated at the time of the contract negotia-
tions.

4. The horses were in rented stables with groomers available, and the
groomers could be added to the rent of the stables. Because some of
the other horse owners who used the stables had experience with
the groomers, the quality of the groomers’ work could be checked.
The cost would be expected to be less than that of using a separately
contracted horse groomer because these people already were in the
stables.
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You are the management analyst who needs to make recommendations
on the alternatives to the chief of police. Based on your knowledge, which op-
tion would you recommend? Why?

= WAYS OF THINKING

An effective public manager is one who is able to identify which problems are
within the scope of managerial decision making and then make an effective
and responsible decision. A good decision in terms of effectiveness is one
thatis high in quality, is timely, and is both understandable and acceptable to
those whose support is needed for implementation (Schermerhorn, Hunt,
and Osborn 1994). A good decision in terms of responsibility is one that is
consistent with the public interest and offers the greatest value for the pub-
lic’'s money. In the public sector, good decision making must meet both crite-
ria. - '
As a public or nonprofit manager, you must be aware of two initial steps in
the decision-making process. First, you must identify the problem and its el-
ements. In the problem identification phase, you might ask question such as
the following. Ts the problem easy to deal with? Might the problem resolve it-
self? Is this your decision to make? I's this a solvable problem within the con-
text of the organization? In this process, you probably will want to keep in
mind some appropriate models of decision making. Second, you will need to
manage the involvement of others in the decision-making process, taking
into account trade-offs between quality and speed. If quality is most impor-
tant and you are seeking a decision that is accurate, creative, and likely to be
accepted by others, then you probably will want to engage various individu-
als and groups in the decision-making process. In this way, you will be able to
have more people contributing ideas, you can divide up complex tasks, you
can conduct a more thorough search for alternatives, and you probably can
generate more alternatives and stimulate greater interests. But if efficiency is
paramount and defined in terms of how quickly the decision is made, then
you probably will have to resort to making the decision on your own. In the
following subsections, we examine three aspects of the decision process:
models of decision making, who should be involved, and what techniques
are available.

'/ MODELS OF DECISION MAKING

In 1971, Graham Allison published The Essence of Decision, inwhich he
analyzed the Cuban missile crisis that President Kennedy faced during the
early 1960s. Although Allison’s {1971} specific example today is somewhat
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dated, the categories he developed to understand the decision process in this
case remain extremely helpful and can be applied to other situations. Essen-
tially, Allison suggested that there are three perspectives that one might use
to analyze a major governmental decision: the rational model, the organiza-
tional process model, and the governmental politics model. [These some-
times are identified as Model I, Model II, and Model 11, respectively.)
Allison’s basic argument was that, depending on which model or perspective
you employ to understand the decision process, you sce different things,

As an illustration, Allison described someone watching a chess match.
Initially, most observers would assume that the chess players are moving the
picces in a strategic fashion toward the goal of winning the match. This way
of understanding the situation—focusing on goals as well as strategies and
tactics to reach that goal—is consistent with the rational model. But some-
one else might look at the same match and conclude that the players were
not single individuals and that, instead, the game was being carried out by a
toose alliance of semi-independent “organizations,” each moving its pieces
{e.g., rooks, bishops, pawns) according to some standard operating proce-
dures. This view would be consistent with the assumptions of the organiza-
tional process model. Finally, still another observer might watch the chess
match and assume that the game was the result of a number of distinct play-
ers, with separate obiectives but with shared power over the individual
pieces, operating through a process of collegial bargaining (Allison 1971, 7).
This view would be consistent with the governmental politics model. In any
case, Allison described the three models as conceptual Ienses that magnify,
highlight, and reveal but that also distort or blur our vision. He called for
greater awareness of our choices among the three approaches.

In the following subsections, we organize our discussion around these
three perspectives of decision making: the rational model, the organizational
process model, and the governmental politics model. In each case, we exam-
ine the basic premises of Allison’s approach as well as some of the prior
thinking that led to Allison’s formulation. Then we note some more recent
interpretations of decision making that at least loosely correspond to
Allison’s three models,

The Rational Model

We begin with a general and familiar description of how decision making
takes place, either in organizations or for individuals. Within the organiza-
tional context, decision making is the process by which “courses of action
are chosen {from among alternatives) in pursuit of organizational goals”
(Murray 1986, 10). From an individual perspective, decision making can be
expressed as a course of action chosen from among alternatives in pursuit of
personal goals. Basically, when we think of decision making, we tend to
thinkof a process involving the following five phases {Elbing 1970; Harrison
1975; Murray 1986; Pressman 1973):
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Preanalysis phase: Situations are defined.

Analytic phase: Situations that affect goals are perceived, and infor-
mation about them is gathered.

Design phase: Options are crystallized to deal with the situation.

Choice phase: Alternatives are evaluated, and the optimal choice is se-
lected. ‘ '

Implementation phase: The alternative that is chosen to meet the
specific situation 1s implemented.

In the rational model, these phases for decision making are performed de-
liberately and consciously, relying on the rationality of the decision maker’s
thoughts and behaviors. Allison proposed the rational model as the classical
and dominant orientation to decision making. This model assumes “human
purposeness both in individual behavior and in the broader scope issues such
as foreign policy” [Allison 1971, 30). Moreover, it assumes that individuals
and groups behave rationally in decision making and when they take other
actions. And to behave rationally generally is understood to mean that peo-
ple try to maximize the value they receive in any situation. That is, they
malce value-maximizing choices.

There actually are several variations of the theme of rationality. The clas-
sic “economic man” argument suggests that people consider all available al-
cernatives and then make choices that maximize the values they recetve. For
example, if you are buying a car, then you get complete information on all
cars that meet certain minimum criteria and then malke the choice that pro-
vides the best value—the best combination of price, features, and quality
that you desire. But Herbert Simon, in his classic Administrative Behavior,
argued that real people cannot quite handle all of the information that is
available and that they do not have the decision-making prowess required to
fit the assumptions of economic man (Simon 1976).

Instead, Simon suggested that, as humans, we have cognitive limits. Be-
cause we cannot deal with all of the possible aspects of a problem or process
all of the information that might be available, we do the next best thing; we
choose to tackle meaningful subsets thereof and make decisions that might
aot maximize value but are at least satisfactory. As Simon put it, we
reatisfice.” In the example of buying a car, instead of searching out all of the
information available and making a purely rational decision, you are more
likely to look at different cars until you find one that meets your mmimum
criteria. Then you buy that car. But note that you still are seeking a rational
decision; you just are limited in your capacity to achieve such a decision in
all cases. Although what Simon called iadministrative man’ cannot attain
the same degree of rationality as can economic man, administrative man
does the best with what he has.

Allison also equated the “rational man” with the classical economic man
or at least with its variant, administrative man. In either case, our goal is to
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make value-maximizing choices to the extent that we can. Other assump-
tions in the rational model include that decisions are orderly (not disor-
derly), intentional (not unintentional), purposeful (not random]|, deliberate
(not chaotic), consistent (not inconsistent), responsible {not irresponsible},
accountable (not unaccountable), explainable (not unexplainable}, and ratio-
nal {not irrational). The result is a decision model characterized by rational
calculation of the costs and benefits of various alternatives. Both Allison and
Lindblom provided similar interpretations of the rational decision-making
model. Allison (1971, 29-30) viewed the process as having the following four
steps:

1. Translate goals and objectives into payoffs and utility.
2. Choose among alternatives.

3. Consider the consequences.
4

. Select the alternative whose consequences have the greatest utility.

Similarly, Lindblom {1959, 1979} suggested that the rational decision-
making process involves the following:

1. All related values are prioritized {e.g., full employment, healthy
children, adults with health insurance}.

2. Then all possible policy outcomes are rated as more or less etficient
in achieving these goals.

3. All possible alternatives are outlined and require a systematic com-
parison to determine which one would result in the greatest value.

4. The choice that maximizes values 1s chosen.

Regardless of whether the assumptions of the rational model actually are
carried out in practice, the model is attractive as a way of thinking about
problems. Indeed, because it is so useful for explaining and predicting behav-
ior it is the model most familiar to us. Allison and Zelikow [1999] illustrated
the pervasiveness of the model by asking individuals to react to another na-
tion’s unexpected behavior. They specified three occasions: the expansion
into Eastern Furope by Hitler, the transfer of missiles into Cuba by the Soviet
Union, and the invasion of Kuwait by Iraq. The overwhelming response of
those questioned was to make sense of what happened, to develop reasons
and motivations, to explore the intentions of various actors, and to assume a
careful and deliberate calculation of the consequences of various outcomes.
In other words, they tried to fit these aggressive and risky situations into the
rational model and assumed that the government action was primarily the
result of a single actor behaving under the assumptions of rational behavior.
So, even when other models might be more appropriate for explanation and
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prediction, we tend to rely on the rational model to make sense out of deci-
sions.

The modern rational choice models introduce the element of self-inter-
est, which seeks to explain the inconsistencies between the rational goal of
the organization and the individual interests of the actor {Glaser,
Aristigueta, and Payton 2000). The notion of self-interest acknowledges that
rationality is just one of the many potential influences on the decision-mak-
ing process. Think back to the 2000 presidential election. A very close race
left the final count of votes in the state of Florida critical to the election of Al
Gore or George W Bush as president of the United States. Early accusations
of self-interest were made by both the Democrats and the Republicans. The
Democrats blamed the Republican secretary of state, Katherine Harris, for
acting out of self-interest in certifying the election before all avenues had
been contested. The Republicans blamed the Democrats for not wanting to
bring the election to closure, which they considered to be in the best interest
of the American people {in this case, it also would be in the Republican can-
didate’s favor). The secretary of state, by imposing deadlines and require-
ments in the counties, believed that she was acting rationally in ruling that
the votes could be certified. Was the secretary of state acting out of sclf-inter-
est, or was she being rational? Or should we say that rationality and selt-in-
terest coexist?

There is a growing wave of criticism of the rational model. One part of this
criticism is the recognition that values and feelings also play an important
role in decision making |Etzioni 1988]. In addition, habits, moral feelings,
and values that have nothing to do with rationality may guide our behavior
(Camic 1985). Finally, Janis and Mann {1977) criticized the rational ap-
proach for its disregard of a holistic picture of human nature. Assuming
consistency, intentionality, purposefulness, and rationality on the part of in-
dividuals invariably leads to misunderstanding and possibly false assump-
tions. Choosing other models as alternative conceptual lenses avoids this
trap and can offer different insights by highlighting different aspects of the
decision process.

The Organizational Process Model

An alternative to the rational model sees government as composed of
many loosely allied organizations, each with its own set of leaders. One indi-
vidual leader rarely can control the behavior of so many different organiza-
tions. To accomplish the necessary complex tasks, the behavior of a large
number of individuals must be coordinated {Allison and Zelikow 1999}, Ac-
cording to Allison and Zelikow, Model I {the rational model] “examines the
logic of consequences,” whereas Model 1I [the organizational behavior
model) “explains the logic of the action” {1999, 146). The latter model in-
cludes the possibility of multiple agents in the decision-making process. But
under this model, decision makers are constrained by standard operating
procedures that tend to make decision outcomes somewhat predictable.
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We can think of an organization as the pattern of communication and re-

lationships in a group that provides each member with information and as-

sumptions, goals, and attitudes that enter into his or her decisions. These
patterns mean that individual members develop standard ways of reacting to
situations they confront. “A sales manager reacts like a sales manager be-
cause he [sic] occupies a particular organizational position, receives particu-
lar kinds of communications, is responsible for particular sub-goals, and ex-
periences particular kinds of pressure” (Simon 1976, xix). More generally, an
organization’s influence on decision making is exercised by (1) dividing tasks
among its members, {2] establishing standard practices, (3} transmitting ob-
jectives throughout the organization, (4 providing channels of communica-
tion that run in all directions, and {5} training and indoctrinating its mem-
bers with the knowledge, skill, and values of the organization {Beach 1 9901,

Allison and Zelikow {1999, 145) outlined five characteristics of the orga-—"

nizational behavior model:

I Individuals must be organized in a structured way to achieve an
objective.

2. Organizations create capabilitics for performing tasks that other-
wise would be impossible.

3. Existing organizations and programs constrain behavior.

4. Anorganizational culture emerges that shapes the behavior of indi-
viduals within organizations.

5. Organizations form a sort of technology in which groups of individ-
uals work rogether in developing procedures to complete desig-
nated tasks.

Incrementalism, an alternative to the rational model offered by Lind-
blom, is the key to the organizational process model. Lindblom rejected the
notion that most decisions are made by rational processes. Instead, he found
that decisions are dependent on small incremental choices made in response
to short-term conditions. His theory suggests that decision making is “con-
trolled infinitely more by events and circumstances than by the will of those
in policy-making positions” (Shafritz and Russell 2000, 52|. According to
Lindblom, the bargaining process characteristic of government produces in-
cremental “muddling through” that is quite different from the comprehen-
sive choices of a centralized authority acting according to the dictates of ra-
tionality. Inevitably, the analysis of alternatives for action and the choice of
values and goals that inform the decision become so intertwined that they

.are indistinguishable.

Criticisms of the organizational process model include the fact that deci-
sion makers are prevented from forecasting the future and actingon the basis
of a predetermined vision. Decision makers are forced to make incremental
changes based on standard operating procedures. Critics also point out that

!
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organizations create their own institutionalized rationality (Fligstein 1992},
A study of hospitals and their use of cesarean sections iltustrates this point.
In an empirical study, Goodrich and Salancik {1996 found that the rates of
cesarean sections for childbirth in hospitals were not related to best medical
practice but rather were based on organizational standards of procedure.
This case provides a vivid illustration of the concerns presented by using
standard operating procedures instead of what is in the best interest of the
mother’s health.

A related model emphasizes the legal aspects of decision making. In its
most simple and direct form, law is concerned with the conduct of individu-
als in the context of the social, political, and economic order {Murray 1986).
The legal model consists of the sum total of principles and procedures that a
society has adopted and relies on to function properly. In using this model for
decision making, the law is used as a guiding principle, requiring reasoned
decisions and fundamental fairness. Legal models are viewed as administra-
tive tools in that “they aid in decision making, enhance efficiency, reduce ar-
bitrariness, improve morale, and provide defenses when agencies’ actions
are challenged” {Cooper 1996, 134}. The legal model looks to the Constitu-
tion, laws, courts, and/or contractual obligations for specificity on proce-
dures, requirements, and responsibilities. Under this model, the law is anes-
sential device for accomplishing the responsibilities entrusted to public and
nonprofit administrators.

The Governmental Politics Model

This model acknowledges that decisions in government (and other insti-
tutions) are made through a collaborative process that, in reality, bears little
resemblance to a single executive making a rational choice. Under the gov-
ernmental politics model, decisions are group efforts that involve bargaining
among players with different and competing intercsts. According to Allison,
“To explain why a particular formal governmental process was made, or why
one pattern of governmental behavior emerged, it is necessary to identify the
games and players; to display the coalitions, bargains, and compromises;
and to convey some feel for the confusion” {1971, 146). Similarly, Wilson
emphasized the important role that constituents play in government, refer-
ring to them as “the principal source of power” {1989, 204}

The governmental politics model is most readily understood by defining
what it is not. First, it is not a model with a single unitary decision maker;
rather it involves a number of actors with their own agendas, priorities, and
timetables. Second, this model does not focus on single strategic issues at
stake in a decision but rather recognizes complex multilevel issues being
considered by groups of actors with multiple interests and agendas and oper-
ating in different social spheres simultaneously. For example, a cabinet sec-
retary in a state department is responsible to the governor, departmental
staff, the various interests served by the department, the public, and the sec-
retary’s own profession and career. The decisions and actions that the secre-
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tary makes will affect and be affected by multiple stakeholders. Third, this
maodel does not describe a single rational choice; instead, it offers “the pull-
ing and hauling that is politics” {Allison 1971, 144). Bargaining actually is a
collection of decisions that often is assembled more haphazardly than logi-
cally. As Allison and Zelikow observed,

Most issues, e.g., the Asian economic meltdown, or the proliferation of
nuclear weapons, or trade with China, emerge piecemeal over time,
one lump in one context, a second in another. Hundreds of issues com-
pete for players’ attention every day. Each player is forced to fix upon
his [sic] issues for that day, deal with them on their own terms, and
rush on to the next. Thus, the character of emerging issues and the
pace at which the game is played converge to vield government “deci-
sions” and “actions” as collages. {1999, 257}

The major contribution of the governmental politics model is that it
places the actor within a context. Each person is influenced by his or her po-
sition, perceptions, practices, and prioritics. How problems are defined and
how agendas are set are critical considerations in explaining decisions and
their results. Issucs originate from a variety of sources, ranging from prag-
matic considerations to strategic goals and values. For example, a potential
INCrease in tuition at a state university involves various actors—the board of
regents, state legislators, perhaps even the governor. How the potential in-
crease is received will vary among the many actors affected by it—the parents
or students paying tuition, employers covering employees’ educational ex-
penses, the faculty and administration of the university. What would be the
reaction of these actors? Can you think of additional actors on both the deci-
sion-making and receiving ends of the decision process?

A more contemporary approach to decision making bearing some resem-
blance to the governmental politics model is what has been called the * gar-
bage can model.” The garbage can model was developed by Cohen, March,
and Olsen {1972), whose original work focused on universities as a form of
“organized anarchy.” “These organizations could then be viewed as having a
collection of choice opportunities, solutions looking for problems, and par-
ticipants looking for work” [Takahashi 1997, 92]. Choice opportunities are
occasions when organizations are expected to produce decisions. For exam-
ple, in the university setting, a university program might be asked by the ad-
ministration to decide whether it would like to implement a Ph.D. program

in the School of Public Administration. Participants are characterized in,

terms of the energy they have available for problem solving. The school di-
rector would determine which faculty members would be available to work
on the issue and interested in doing so. The faculty members would be asked
to participate in the decision-making process. Problems are characterized by
how much energy will be required to make a choice. After selecting the fac-
ulty members, a committee chair would be assigned. The committee would
decide on the issues that must be addressed, such as the curriculum, addi-
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tional faculty, recruiting of students, and the energy required to supervise
doctoral students. Solutions recognize the potential energy that is necessary
to solve a problem. The committee would then make a decision, given to the
department head, on whether or not to consider adding a doctoral program
based on the resources that are available.

Under this model, decision processes are affected by the timing of prob-
lems, solutions, participants, and choice opportunities, all of which are as-
sumed to be independent. The choice opportunity is viewed as the garbage
can in which problems, solutions, and energy are dumped by the partici-
pants. Once the garbage can is full, or once all of the alternatives associated
with it have been exhausted, it is removed from the decision-making pro-
cess. Each of the following three scenarios would lead to a full garbage can in
that a decision could be made {Takahashi 1997, 92).

Decision making by resolution. The choice resolves problems after some pe-
riod of time working on them. In the university example just cited, we could
say that the decision was reached by resolution. The committee wrote an ac-
tion plan to address the proposal for the Ph.D. program.

Decision making by flight. When the choice resolves no problems after some
period of time working on them, the decision can be made if the problems
leave the choice opportunity. The decision could have been made by flight if
the committee had not been able to reach consensus on the need or interest
for a Ph.D. program in public administration.

Decision making by oversight. If there is effective energy available to make
the new decision before problems become activated, then the decision will be
made with minimal energy. On the other hand, the decision could have been
made by oversight if the school director, after consulting with faculty, had de-
cided that it was in the best interest of the school to develop a proposal for a
Ph.D. program and took it upon himself or herself to do so.

Takahashi’s empirical research revealed that “decision making by flightis
a regular feature of the usual decision processes of white-collar workers in
Japanese firms” {1997, 106). Takahashi found that an increase in workload
increases the use of flight when an organization has a high degree of anarchy.
He was not surprised by his findings and did not find the high flight ratio to
mean failure in an organization with competent organizational workers. “In
fact, it is directly [the] responsible managers for efficiency who have the high
flight ratio in comparison with the others in Japanese firms” (1997, 106).
This is attributed to bounded rationality, where the heavy workload makes it
difficult for the organization to operate smoothly and satisfactorily {(March
and Simon 1958; Simon 1976).

In addition, critics have noted that because, in this model, managers
make decisions in small increments that make sense to them, they may sim-
ply generate actions that will make them Jook good {Starbuck 1983} or pro-
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tect them from looking bad. In fact, an analysis of decision making during
the Cuban missile crisis led to the conclusion that decisions were made to
avoid fatlure rather than to achieve success (Anderson 1983}. Perhaps a simi-
lar statement could be made of political decisions during the war in Vietnam,

Finally, how people actually choose from among alternatives was studied
by Mintzberg, Raisinghani, and Theoret (1976), who developed a content
analysis of 25 strategic decisions. They found that judgmental, bargaining,
and analytical approaches were used to evaluate alternatives. Judgment was
evidenced by decision makers in applying their intuition to select among
courses of action without explaining their reasoning or rationale. Bargaining
was said to occur when parties to the decision negotiated to reach an agree-
ment. Analysis was used to produce factual evaluation. Mintzberg and col-
Jeagues found that judgment was the method used most frequently and that
analysis was the method applied least frequently, Bargaining was used when
opposition arose.

WHO SHOULD BE INVOLVED?

A second major area of decision making addresses the question of who
should be involved in the decision process. In this regard, there are three ba-
sic methods of decision making. Authoritative decisions are those made by
an individual alone or on behalf of the group. Consultative decisions also are
decisions made by an individual, but in this case they are made after secking
input from or consulting with members of the group. Group decisions are
those made by all members of the group, ideally through consensus. Natu-
rally, there are advantages and disadvantages of each approach. As we noted
earlier, involving many people in the process may result in a better decision
because many will have had the opportunity to think of the pros and cons
and, therefore, will be more likely to support a decision in which they have
been involved. On the other hand, involving many also may sacrifice effi-
ciency given that the more people who are involved, the more time-consum-
ing the decision-making process becomes. In group decision making, the
process is slower than if an individual were to make the decision.

Moreover, there is the possibility of “groupthink,” a mode of thinking that
occurs when people are deeply involved in a cohesive group and their desire
for unanimity offsets their motivation to appraise alternative courses of ac-
tion. Janis wrote, “My belief is that we can best understand the various
symptoms of groupthink as a mental effort among group members to main-
tain . . . emotional equanimity by providing social support to each other”
{1971, 174). Forexample, imagine a college classroom near the end of the pe-
riod. A couple of students still have questions, but as they look around the
room, they see their classmates packing to leave. Rather than ask their ques-
tions, they conform to the class standard and head for the door. The goal of
learning has been displaced by the power of the group. Figure 5.2 provides a
prescription for the prevention of groupthink. That prescription requires
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Leader
Assign everyone the role of critical evaluator
Be impartial; do not state preferences
Assign the devil's advocate role to at least one of the group members

Organization
Set up several independent groups to study the same issue
Train managers and group leaders in groupthink prevention techniques

individual
Be a critical thinker
Discuss group deliberations with a trusted outsider; report back to the group

Process
Periodically break the group into subgroups to discuss the issues
Take time to study external factors
Hold second-chance meetings to rethink issues hefore making a commitment

Figure 5.2. Prescriptions for Prevention of Groupthink

SOURCE: Irving L. Janis, Groupthink: Psycholotical Studies of Policy Decisions and Flascoes,
2nd ed. Copyright © 1982 by Houghton Mifflin Company. Adapted with permission.

critical thinking on the part of individuals and groups to avoid contamina-
tion of the process or goal displacernent. Contamination of the process or
goal displacement1s encountered when the cohesion of the group overcomes
the process for decision making or the goal for the assignment.

An extremely detailed formulation of the 1ssue of participation was put
forward by Vroom and Yetton (1973 and further developed by Vroom and
Jago {1988). The Vroom-Yetton model focuses on the question of when or
under what circumstances managers should involve others in decision mak-
ing. In this model, the matter of participation is viewed as more complex
than simply having subordinates participate or not. Rather, there are five dif-
ferent levels of participation that are included in the model and listed in Fig-
ure 5.3. This leads to the question: Which of these levels of participation 1s
appropriate in any given situation? {Note that for some situations, two o1
more participation levels are likely to produce decisions that lead to success-
ful results.)

To answer this question, the leader is advised to work through the dect:
sion tree presented in Figure 5.4. The decision tree initially appears compie?
but, in fact, is easy to use. One begins under Point A by asking Question A
{All questions must be answered with a yes or no. NO answers of maybe
sometimes are allowed.) Depending on the answer, one proceeds to eithe:
Question B {for a yes response Lo Question A) or Question D {for a no re
sponse to Question Al One continues answering questions as indicated o1
the decision tree until reaching an end point. Each end point is numberet
and is followed by a listed set of participation levels. {These refer to the par
ticipation levels listed mn Figure 5.3.) This is a “feasible set,” meaning tha
each of the levels listed in the set is likely to result in a successful outcome
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Symbol

Definition

Al

All

h

GHt

You solve the problem or make the decision yourself using the information available
to you at the time,

You oblain any necessary information from subordinates and then decide on a
solution to the problem yourself. You may or may not tell subordinates the purpose
of your questions or give information about the problem or decision on which you
are working. The input provided by them clearly is in response to your request for
specific information. They do not play a role in the definition of the problem or in gen-
erating or evaluating allernative solutions.

You share the problem with the relevant subordinates individually, getting their ideas
and suggestions without bringing them together as a group. Then you make the
decision. The decision may or may not reflect your subordinates’ influence.

You share the problem with your subordinates in a group meeting. In this meeting,
you obtain their ideas and suggestions. Then you make the decision, which may or
may nol reflect your subordinates” influence.

You share the problem with your subordinates as a group. Together you generate

and evaluate alternatives and altempt to reach agreement (consensus) on a solation.
Your rofe is much like that of a chairperson—coordinating the discussion, keeping it fo-
cused on the problem, and making sure that the critical issues are discussed. You can
then provide the group with information or ideas that you have. But you do not try to
“press” group members 1o adopt “your” solutions, and vou are willing to accept and
inplement any sofution that has the support of the entire group.

Figure 5.3. Levels of Participation in Decision Making
SOURCE: Reprinted from teadership and Decision-Making, by Viclor H. Vroom and Philip W, Yelton, © 1973,
Reprinted by permission of the University of Pittshargh Press.

But this docs not mean that there is no reason to pick one style over another
within the set, for the styles are ordered in terms of the amount of time it will
take to reach a decision. The fastest approach is listed first, the next fastest is
listed second, and so on. Again, the model takes into account the type of de-
cision being made (a process aided by the decision tree) and then offers a level
of participation that is most likely to be successful.

WHAT TECHNIQUES ARE AVAILABLE TO ASSIST YOU?

There are a variety of techniques to assist you in various-aspects of the de-
cision process. In this section, we examine two popular techniques for secur-
mg more information and then discuss several others for choosing from
among alternatives.

Focus Groups

Focus groups are a popular method for receiving input from a large num-
ber of individuals to facilitate the decision-making process. Morgan referred
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Does the problem possess a quality requirement?

Do you have sufficient information to make a high-quality decision?

is the problem structured?

Is acceptance of the decision by subordinates important to effective implementation?

monNn®»

if you were to make the decision by yourself, is it reasonably certain that it would be
accepted by your subordinates?

Do suberdinates share the organizational goals to be attained in selving this problem?
ts there likely to be conflict among subordinates over preferred solutions?

O m
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Figure 5.4. Decision Tree for Determining Levels of Pasticipation

SOURCE: Adapted and reprinted from Leadership and Decision-Making, by Viclor H. Vioom and
Philip W. Yetton, Copyright © 1973, Reprinted by permission of the University of Pittsburgh Press.

to focus groups as “group interviews” {1997, 1]. A typical focus group con-
sists of 10 to 12 people brought together to discuss a particular topic, usually
with the help of a trained facilitator. Focus groups may be used for problem
identification, planning, implementation, and/or assessment. The data
gathered from these meetings are then used by managers to make decisions.

Focus groups require careful planning. Indeed, Morgan (1998} recom-
mended that the planning occur throughout the whole project. He described
the focus group process as consisting of four basic steps:

Planning: This step requires the anticipation of major decisions that
will need to be made.
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Recruiting: Having well-targeted participants is as important as ask-
ing good questions or using a skilled facilitator. “Problems with re-
cruitment are the single most common reason why things go wrong
in focus group projects” {Morgan 1998, 4].

Moderating: Effective recruiting and good questions will greatly aid
the facilitator or moderator in the focus group endeavor.

Analysis and reporting: The information gathered during the focus
group is finally analyzed and reported so that it can be used in the de-
cision-making process.

Focus groups can be used in many ways (Morgan 1997, 3). For example, a
federal agency wanted to learn why its national health promotion campaign
was having little effect. Focus groups indicated that the message in the exist-
ing advertising was too complex and then considered simpler ways of ex-
pressing the same ideas. A large nonprofit organization wanted to increase
its activities in the African Amcrican community. Through a nationwide se-
ries of focus groups, the organization learned that it was virtually unknown,
despite an advertising campatgn that it thought was geared to African Ameri-
cans. A state agency that was facing major cutbacks wanted to provide a job
counseling program that would be of practical usc to its former employees,
Focus groups revealed the need for different programs for those who wanted
jobs that were similar to their old ones as opposed to those who wanted to
PUrsuc NCw careers.

Brainstorning

Originally developed during the 1930s in the advertising industry, brain-
storming is a method of generating a large number of ideas in a short period
of time (Rawlinson 1981). More specifically, brainstorming typically is used
to create ideas and generate alternatives. Brainstorming is one of the most
widely used and, unfortunately, misused techniques for fostering creativity.
The key concept behind brainstorming is to increase creative thinking and
generation of solutions by prohibiting criticism. Its misuse most commonly
takes the form of participants failing to understand or adhere to its ground
rules. Brainstorming works best when the following guidelines are followed:

1. State the problem clearly and neutrally. It can be helpful to restate
the problem using the phrase “How can I/we . . .2" Post the restated
problem where it can be easily seen.

2. Generate ideas using these ground rules: There is no judgment
made about the ideas as they are being generated, the objective is to
generate the greatest quantity (not quality) of ideas, all ideas (even
wild ones} are welcomed, and it is appropriate to embellish or “pig-
gyback” on ideas.
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Group brainstorming sessions tend to work best when someone takes on
the role of facilitator. The facilitator reminds the group of the ground rules
and helps the group to enforce them, for example, by stopping participants
who might begin evaluating other people’s ideas. Rawlinson (1981) sug-
gested that these ground rules are so important to successful brainstorming
that they always should be put on display during the brainstorming session.
Wycoff {1995, 130) suggested a number of additional ways of enhancing
group brainstorming sessions:

. Allow time for individual idea generation. Allow three to five min-
utes of silent individual brainstorming before beginning the group
brainstorming session, This can reduce anxiety and prevent a “follow
the leader” type of thought process.

2. Alternate between small groups and large groups. Groups of three or
four can make it easier for people who are too shy or reticent to partici-
pate in larger groups. Larger groups can provide greater diversity and
generate more laughter, which can serve as a catalyst to creativity.

3. Realign groups frequently. This can help groups to equalize partici-
pation and avoid the development of rigid roles.

4, Use activities and humor. Movement, participation, and humor can
help to break down barriers to communication and creativity.

When used appropriately, brainstorming can be a highly useful technique
for generating a large volume of ideas and triggering creative solutions to
problems. Brainstorming also can be used effectively in conjunction with
other techniques such as focus groups.

Cost-Benefit and Cost-Effectiveness Analysis

After gathering facts and suggestions, the decision maker should begin as-
sessing the various alternatives. A variety of analytical tools are available for
decisions that require this level of analysis. Because the cost of public pro-
grams usually is an issue of major concern to the public administrator, here
we provide a quick overview of cost-benefit and cost-effectiveness tech-
niques.

Cost-benefit analysis. This technigque is used by government agencies to
plan programs, allocate resources, evaluate outcomes, and assess the effi-
ciency of organizational processes. “The general approach is to identify and
quantify both negative impacts (costs) and positive impacts {benefits) of a
proposed project and then to subtract one from the other to determine the
net benefit” {Sylvia, Sylvia, and Gunn 1997, 145). All costs and benefits
must be expressed in monetary terms, so this technique is useful if we are in-
terested in the efficiency of a program. However, we also can consider tangi-
ble and intangible items as well as direct and indirect benefits and costs.
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These sometimes are fuzzy, requiring the analyst to pass judgment. Starling
provided an example of an indirect cost: “A frequent indirect cost in govern-
ment programs is compliance costs or simply red tape. For EXaInpie, a new
federal law designed to safeguard employee pension rights can cause small
firms to terminate their plans because of paperwork requirements” (1993,
253). An example of an intangible benefit is the prestige that a neighborhood
might gain by the addition of a new city park. To measure the effectiveness of
a program that includes nonmonetary items, the analyst must use cost-
etfectiveness analysis.

Cost-effectiveness analysis. This technique is used to compare the pro-
gram'’s output to the costs encountered. Costs consist of expenditures of
money and other resources {e.g., personnel, facilities, equipment) to main-
tain a program. {Again, some of the “cost” measures might be qualitative )
The costs are then compared to how the program is meeting the goals and
objectives that have been established. The steps for cost-effectiveness analy-
sis include the following (Hatry et al. 1987, 94):

1. Identify the objectives of the work activity and corresponding crite-
ria to assess whether the objectives are being met.
2. Examine the current cost and level of quality of the service activity.

3. Based on this evidence and on observations of the way in which the
current activity is performed, identify alternative ways of doing the
activity. Consider ways of eliminating unnecessary tasks and new
procedures.

4. Assess the cost and service quality effects of each alternafive.

Nominal Group Technique

This technique was developed to ensure that every group member has
equal input in the process (Guzzo 1982, 95-126). The process for the nomi-
nal group technique is as follows. First, each participant, working alone,
writes down his or herideas on the problem to be discussed. These ideas usu-
ally are suggestions for a solution. Second, the group conducts a round-robin
in which each group member presents his or her ideas to the group. The
ideas are written down on a blackboard for all of the participants to see. No
discussion of the ideas occurs until every person’s ideas have been presented
and written down for general viewing. Third, after all ideas have been pre-
sented, there is an open discussion of the ideas for the purpose of clarifica-
tion only; evaluative comments are not allowed. This part of the discussion
tends to be spontaneous and unstructured. Fourth, after the discussion, a se-
cret ballot is taken in which each group member votes for preferred solu-
tions. This results in a rank-ordering of alternatives in terms of priority. As
desired, the third and fourth steps can be repeated to add further clarification
to the process.

141
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Logic Models

Increasingly, what are called “logic models” are being constructed and
used to explain program logic and assist with evaluation and decision mak-
ing. Logic models require systematic thinking yet allow decision makers the
flexibility to run through many possible alternatives before determining
what is best. The most basic logic model is a picture of how the program is
anticipated to work from initial inputs through end outcomes.

It typically consists of inputs and activities, intermediate outcomes, and
end outcomes. Hatry [1999] suggested that users of logic models should con-
sider beginning from the desired outcome and work backward, something
that he believes will expand the decision makers’ creativity and innovative
thinking. Hatry suggested that moving in the other direction—starting from
existing activities and identifying outcomes that flow from those activities—
might limit the user to the existing activities.

To illustrate how a logic model might be used in decision making, con-
sider the problem of children’s access to health care, with the end outcome of
healthy children. Intermediate outcomes may include immunization of
children, medical treatment when necessary, and education for a healthier
lifestyle. Activities may include making sure that children have aceess to
health insurance, health centers, and health education. A logic model for
this issue is illustrated in Figure 5.5. Additional alternatives to address the
same problem could be generated and depicted through an extension of this
model or through the development of alternative models. Once the problem
is depicted in this way, decision makers might have a clearer picture of the re-
lationship arong various elements of the problem and be able to arrive at a
more well-thought-out position.

Summary

To sumimarize, we can think in terms of building blocks for effective deci-
sion making {Arnold 1978). Building Block No. 1 is to smoke out the issue.
Ask yourself why a decision is necessary. Recognizing and defining a prob-
lem is an important first step in problem solving and decision making. The
answer to this first step not only provides you with a definition for the prob-
lem at hand but also clarifies whether there is a problem at all. If there is a
problem, then keep asking why until the real issues have been determined. It
1s possible to deceive yourself with superficial answers. By asking why re-
peatedly and verifying the answers, you are able to expose the real issue,
which will aid in making the correct decision.

What is or is not the problem? This question helps to define the problem
as precisely as possible by separating the mere symptoms from the root
cause. Asking what the problem is not, through the process of elimination,
might help to uncover a truth or eliminate barriers to a problem. For exam-
ple, Bryson {1995}, in reviewing mandates for public and nonprofit organiza-
tions, recommended that the strategic planner consider what is not limited
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Activity Intermediate , End
Qutputs Outcomes Outcomes

fmmunization of

children
Medical
Health care
>|  treatment when > He_:althy
program children
necessary
. Education for R
3

healthy lifestyles

Figure 5.5. A Logic Mode!

by the mandates. Sometimes we believe that the restraints are greater than
they really are.

What is, should be, or could be happening? This question is a supplement
or may serve as a substitute to what is or is not the problem. Asking what is,
what should be, or what could be requires that we examine the differences
amony reality, expectation, and desire or conceivability.

Building Block No. 2 is to state your purpose. The statement of purpose is
the most critical step in the decision-making process, vet it is a step that of-
ten is neglected. The neglect comes from not wanting to waste time on ex-
amining purposc when time could be spent on solutions, Unexamined state-
ments of purpose frequently mask the real problems. For example, a new
assistant professor at a research institution might enjoy teaching so much
that she neglects her requirements to contribute to knowledge through re-
search and publication. Examining her purpose at these institutions, she
might learn not only that research is a requirement of the posnmn but that it
would enhance her teaching as well.

Building Block No. 3 is to set your criteria. Setting criteria requires an-
swers to the following three questions that will be used to judge possible so-
lutions. What do you want to achieve by any decision you make? What do
you want to preserve by any decision you make? What do you want to avoid
by any decision you make? To illustrate the point using the example dis-
cussed in the preceding paragraph, we could say that the assistant professor
wants to achieve the following: to provide the best education possible to stu-
dents, to contribute to knowledge so as to meet the tenure and promotion re-
quirements, and to provide service to the community. She wants to preserve
a job at a university she really likes and to remain in a field for which she has
prepared. And she wants to avoid having to look for another position.
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Building Block No. 4 is to establish your priorities. This step requires that
you refine your criteria by setting your priorities. In most decisions, not all
criteria are of equal importance. Starting with the list of things you want to
achieve, preserve, and avoid, you begin by separating the items into catego-
ries of relative importance {e.g., very high, high, medium, and low). This will
help you to decide which ones are absolute requirements and which ones are
desirable objectives. Assigning the values to the criteria is not easy. Some of
the criteria might not be as important to you as you originally had thought,
or you might discover that you have not stated them correctly or completely.
Now is the time to restate, refine, and/or reevaluate the criteria. When re-
stating the criteria, be as specific as possible.

Ruilding Block No. 5 is to search for solutions. After determining your
purpose and defining your criteria and priorities, you begin your search for
solutions by asking the following questions. How can you meet the criteria
you have set? What are the possible courses of action? Answering these ques-
tions requires brainstorming. You do not want to limit yourself to the obvi-
ous alternatives. Let your criteria generate your alternatives; this will facili-
tate fresh solutions and provide several alternatives. The alternatives might
then need to be combined or modified to fit your criteria and priorities.

Building Block No. 6 is to test the alternatives. Testing the alternatives re-
quires answering the question: How well do the alternatives meet each crite-
rion? Each alternative is matched against the criteria, and a choice is made.

Building Block No. 7 is to troubleshoot your decision. This final building
block is perhaps the most critical and the least practiced. This step helps you
to take action to prevent, minimize, or overcomie the possible adverse conse-
quences by asking the question: What could go wrong with the solution that
I have chosen? Make a list of all the possible problems, and then make a
rough calculation of the likelihood of each problem occurring and the likely
impact if it did occur. Finally, take preventive action to cope with each poten-
tial problem.

2 WAYS OF ACTING

In this chapter, we learned that there are different types of decisions that we
will be faced with in the workplace and that different decisions call for differ-
ent strategies and actors. We also discussed the difference between decision
making and problem solving and learned that there are times when we can
rely on previous patterns for decision making and other tirnes when the
problem requires new and perhaps innovative solutions. In addition, we
learned several models that may be used to help us frame the problems, de-
velop alternatives, and ultimately formulate solutions. We also looked at the
question of who should be involved in organizational decisions. Finally, we
discussed techniques that are available to the decision maker in examining
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alternatives. The following behavioral guidelines might help in implement-
ing these various methods correctiy.

1. Define and verify the problem fully and accurately. You must overcome
the temptation as a group or an individual to try to define the problem too
quickly. Problem definition is difficult. Problems are not always clear. For ex-
ample, you might initially attribute turnover in the workplace to a lack of op-
portunity for promotion. Interviews with those who have left the organiza-
tion, and with those who have remained, might suggest instead that
turnover is due to the lack of resources available to complete the work re-
quired.

2. Use the problem to generate solutions. You might find that well-defined
problems have implied solutions. For example, if the problem is dissatisfac-
tion in the workplace and the problem includes inadequate {acilities, then
the alternative solutions will begin with how to improve the inadequate fa-
cilities.

3. Prevent premature evaluations of solutions. Continue brainstorming
until all possible alternatives have been generated. When alternatives are
evaluated, the idea generation for possible solutions typically ceases.

4. Provide a climate that values disagreement. As we will see in Chapter 11,
healthy conflict is helpful in generating ideas. Make sure that you seek input
from those who disagree with you as well as those who agree with you. Con-
sider all alternatives equally. :

5. When possible, gain consensus from all of those affected. Solutions will
be much more likely to be accepted if all of those affected have been involved
in the decision-making process. For example, you might find that the solu-
tion to the facilities problem requires moving to a new location. Employees
will be more satisfied with the move if they have been kept informed of the
options and have contributed to the decision.

THINKING IN ACTION &8

A DECISION-MAKING FRAMEWORK

Using a community service project, an internship, or a work experience,
use the {ollowing framework adapted from Philip (1985, 84-91) to analyze
the process of decision making.



146G

MANAGING HUMAN BEHAVIOR

1. Clarify your objectives.

— Describe the situation on which you are working. State your
precise objective.

2. Consider the factors that will influence your choice of action.

— List the factors that are important to you and to those affected
by the decision.

— Extend the factors into statements that specify the results
expected, resources available, or constraints that might exist.

— Classify the statements that will have to be regarded as
essential,

— Assess the importance of the remaining factors and list them
in descending order of importance.

— Generate the options that could be compared to your
specifications. Do not forget to include the status quo and
inaction as options.

— Compare your options to your essential factors.

3. Collectinformation with regard to the benefit and risk factors for the
remaining options and assess the degree of satistaction that each
option provides.

— Identify the benefit-risk area for each option to be considered.

— Describe your hest balanced choice.

COMMUNITY HEALTH NEEDS

Ann Wilson-James is the new executive director of a recently inaugurated
community health center. She has many challenges ahead of her.given that
she is working in a community with many needs. Her board has given her a
series of priorities to implement during her first year, and she has promised
to make a difference in the lives of as many people as possible. Her first prior-
ity is to address the health needs of the children in her community. Because
she has limited funds, she would like to maximize her resources by address-
ing the most critical and prevalent needs of the children. She has decided to
2o to the community and ask what the critical needs are before making deci-
sions on programs to implement. Through a variety of sources, she is able to
identify 20 individuals who would serve as a starting point for the discus-
sion. She likes the idea of using focus groups to generate ideas with the com-
munity groups. She has asked you for advice. What recommendations would
you give her in setting up the focus groups!?
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USING THE DECISION TREE FOR LEVELS OF PARTICIPATION

Max Herbert heads a unit of the state transportation department charged
with developing a new traffic flow design for the busiest intersection in the
largest city in the state. Max earned an M.PA. and had several years’ experi-
ence in the state’s budget office before moving to the transportation depart-
ment, where he has worked for a year and a half. His staff consists primarily
of traffic engineers and planners, most of whom are considerably older than
Max and have far more experience in transportation that he does. Max recog-
nizes their expertise, although he believes that his staff members have be-
come a bit tradition bound, tending toward “safe” solutions to traffic prob-
lems. He recognizes that different staff members are likely to have different
approaches to solving the problem they face, although he also believes that in
the end they will arrive at an acceptable compromise and probably one that is
“sate.”

Delays and bottlenecks caused by the current traffic pattern have made
the issuc of a new design a fairly high-profile issue, so Max is concerned
about his group producing a high-quality product, one that will be techni-
cally sound as well as politically acceptable. Although he is not a traffic engi-
neer, Max has done his homework and learned a lot about transportation is-
sues during his time in the department. Following a recent conference in
London, Max went on a study tour of several European cities, during which
he developed some ideas that he considers forward looking and certainly
workable in this particular city. Although he is not prepared to do the techni-
cal details and drawings necessary to support his idea, he has a concept in
mind that he thinks will work. At the same time, he is concerned that if he
forces his idea on his staff, they will “rebel” and not do as good a job as they
might otherwise do in completing the follow-up details and drawings.

Using the Vroom-Yetton diagram in Figure 5.4, discuss how Max should
approach the question of developing the overall concept for the city’s new
traffic pattern.
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