Organizational St ructure and Dynamics

It is useful in ssomevhat albreviatel contest here to odline seveal rele\ant issus in
organizational analysis. | will first discuss two general classes of literature, smart
organization thery and organizional memory. | will then propose &autionary
perspective in a section of potential qualitative differences of public bureaucracies.
Following this cautioary perspective are sealespecific seidns on inteligence and
decision-m&ing processes in beaucracies. & a recent geeral collection of rehant ar-

ticles and Hiliography seeTechnlog Revew(1979).

Smart OrganizationTheory

Researt on howto build, stdf, and operée snart orgaizations has beergrowing in
the managerial and ganizatimal litemature (R & D management, ganizatimal
development There are 19 thewges n this aea whichseem espeally uséul to the study
of government learning and diston making. They are arranged belowder people

theories; organizational-process theories, and culture formation theories.

- People Theors Theories which postulate greater organizational intelligence as a

function ofpeoplem the orgnizaton andhow they elate toeach othemclude:(1)
creative individual theory - the theory there are aBmumber of innovative individuals
who canmake and stimulate major policy or poduct breakthroughs ad that the prodem is
to find and hire them (Chandler, 1962, Chap. 6); (2) interpersonal chemistry theohe -
hypothesis that organizational efficiency and/or effectiveness comes bggaci$ie people
just mesh and work well together as aeam (McG regor, 1966); (3) new blood theoryhe
idea that resarces are needed ¢ontinualy hire skled new peole who bring fesh ideas
or firg-hand knowkedge dwhat dherpe@leare aing (thisis perhas spealy im-

portant in area of rapidpolicy orproduct change); (4 role constellatidheories the
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argument that a mixfeskils and age hat is, god administators,good mid-career
researchergood suppdrstaff and bold yang researcherare alheeded for undeed

(and heretadre unsolvaél) problemslong with gay heads (expence) tgprovide a
sense of memory, perspective, and advice. Susidg|978b) proposal for boundary -
spanning roles and skills (e.g., salesmanship) to maintain an open, innovative system also
receies stromy agrement in the literaure (Roberts 1968 1977); (5) peer competition
theories contrary to the strict interpretation dfaylorism, designing redundant work units
with peercompetiion mayincreae motiationand reducereor (Landau,1969/1978); §)
impact opportunity theorthe hypothesis that the best new people gaa@ito important
problems where the & is, so being caerned with sutproblems shoulcehd
organzation to attracting peoplewho will help; (7) leadership theorthe belief hat when
top leadership is no longer satisficed with the status qupranibtes search for
innovation, it is more likely to occur (March & Simon, 1958, Zaltmd@uncan, & Holbek,

1973 pp. 153-186).

- Organizatioml-Proces3heories Theorieswvhich relatentra-organizatimal
functioning to the polcy or praduct innovation process inclue: (8)critical mass theory
organzations needenoudh peogde working together on a prdlem to be intellecually self-
stimulating and séf-sustaining (the number is wnclea) (H. Levinson, 972); (9) heterodoxy
theory beliefthat a diversy of viewpoins, backgrunds, and sks inresearch icreases
creaivity and enhances the gobabhility of organizaional swccess(10) environmental
competition theoryhe hypothesis that leamg occurs more rapidly indhly competitive
fieldsby changig proessesiternalto oganizaions €.9.,Niskanen 1979);(11)
communication flow theoriasdiverse bog of literature that propass innovation ratesra
increased by particular patns of communication and by netwsrof instiutions and
intra-institutional stuctures that create and suppdreim; as well, there is an argument

that much innovation (as well as intdligenceand soplistication in the sensalefinedin this
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chapter)s embedded whin the changingyualityof canmunicatian (Allen, 1977;

Tushman, 1979 Westin, 1971); (12) specializkgroup process technology thébeedleged
advantage to those groups which use brarnstay, Delphi, synects, etc.€.g., Sta,

1974, Vol. 2); (13) administrative structure theoridee-allegel advantge of standard
organzational units to hardle R & D re sponsililities; (14) rational technologyganalytic-
decision theoriesrganizaions whch canmit heaviy to adancel raional aralyseqsystans
modeling, operations research, PPB, evaluation studies, etc.) are said to learn more rapidly;

(15) money theorythe more noney and otler resources #better.

- Culture FormationTheories These theods can be seen asesding what

Barnard (1938) mginally discussed dke integraibn offormal and mformal oganizatimal
behaviors (and relevant environmentaacdcteristics) in the molding of a particular set of
bureaucriac rautines valus, undestandimgs, dentites,and wortlviews Kaufman, 1960;
Packenham, 1973) ta@ate and suain organiationalcultures andubculturesKine &
Kleinman, 1979)The study of oganizatonal cultue and norms isat well develped, but

it is perhaps crwial to underganding bureaucatic learning if the findings of Argyris (1967),
Argyris and Scho(1978),and the reprt of Coleman, Campb&lHobson, McPatland,
Mood, Weinfeld,& York (1966) genealize acrss federalgencies. Culire theories

include (16)optimum norm #ory the belief that certainrganizations creatailtures and
climatesspedlly conducive o researh; thee are tygallythought {(n America) tobe

open, egalitariamroblem-oriented rather than steg or career centered, and achievement
cultures raher than asciptive cultures; (17)newcomer theoryhe hypothesis that major
innovaions came from new, fresh, tyically smdl firms; (18) technology theorthe view

that technolgy creates culre, br examplethat new technalgies dnwe R & D processes
and change organizations in their wake (see beppy123-124) and create professionalism
which increases inmovation;, (19) synergistic harmony theorteg €xtent to which

organzatond desgn pratices aljn indvidual reks ad incentives wih thoseof the
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organzation (Argyris & Schon, 1978; Cherns, B77; Mohr, 1973; Wil davsky, 1978).

Organizaional Memory

Apart from literatures seeking to describe smarganizations, another key aspect of
learning is usable mewony (Deutsch, 1963). Many informants swggj that poor
organizaibnal memorys the critcal probém in Washington: Bureaucraciesea t
designed to learn, jusd solve problems irhé in-basket. There are too manwiisitions
and too few personnel with long-term experience, and thdse nemain dont really care
abou acquring what you @ll organizatonal memory. Cetain features of Washington life
reduce concern for memory, among themtif@)belief of new pdiical elites énd perhaps
of younge people) that world problems continueonly be@use tley havenot yet ben in
power (Etheredgel978; Heclo, 1977)b) subgctive ovexonfidenceof thosem power (se
above, pp. 29-30); (c) short-term time horizons; and (d) activist (as opposed to
contemplative) oentations (betteto spend time and use power in &&m and learning
from expeience than to wase time studying the pas}. Perhapshe mast crucialof these is
the oveconfiderce andignorancecalibraion problam, the dfficulty peode havein

assessing what they miglearn from better memory.

The typical practice follows the gray hetligeory. Many agencies deliberbtenake
efforts to keep people whose personal memories of top-level issues exten@ paakszor
more. Historical offices, even if they exist and are more than archival, are not designed to
codify expeience by usful analyic caegores (cisis desionbehawr, negotating with the
Russiars, implenentation). In foreign polig, the British Foreign Office once mack it
routine pactice 06 consulhistorians in pakty delibeations,but this has at been an

American pradte.

The central opportunity here is institutional - designing long-term, usable, retrievable

68



sysemsforexeative dpatment.The potential baneit is thee,sirce gaeic probdems

will probably ber@mund a bng time: in brty yearswe willlikely stil be negatting SALT
(VI), worrying about economic development, inflation, poverty, energy, food policy,
health costsstill outof contol ),crime preventn, ard so on. The &y intelletual
challengeare coneptual.The first isselectig the ppblemssince ot eveything @an be
studied, priorities mat be set. The smwnd problemis how to codify experia® to learn

useful lessonshis will be especially challengibecause, in a sense, develgpntelligence
and sophistication involves learning later what you shouwl maticed originally. That is,

we may alreadydve sufficient experience in human history to learn everything we want to
know about humarbehavior - if we only knew how to read our experience. But we neted
lament inadequateecords fothe last )00 years. Todaere are thouwmnds of lage
organzations with good or par leaning records (ircluding stae andlocal governments),
thousand ofpeplewho ae msegthroughgowermmentpubic £hods,crime

rehabilitation, alcoholism, and drug programs, and so on. If we could simply figure out how
to understad everything gmg on nowwe could spefsi completef the concepial
requirements for art-rate bureaucratimemory encoding and retrieval system. We have
not yet ceated thisntelligenceso the bestrime is proballto think of the memory de-

sign program as itself a learning agenda (seg,M973, on current meomny inadequacy;

see ao Beninger & Ad kinson, 1978; Cermak & Craik, 1979; Krippendorff, 1975).

Qualitatiwe Differerces of Pubti Bureaucracies

Shifting our enphasgs slighly, the following disaissionis mud in the spirit o a
cautionarynote. Almos all orgamzatioral amid industial psychalgy (inthe United
States) has been derived from thwevate, profit-making business sector. Certainly almost
alltheempricalvaldaion work hasbeendore hee.There ae sone sgnsofchame -M.

D. Cohen and J. G. March (1974) have completed a study on college presttieneshave
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beensomemacmlevd invedigations of managerial structure in fedeal bureaucacies(e.g.,
Beyea & Tri ce, 199), ard of job satisfadion and other variades in the military (e.g,

Berge & Cummings, 19B; Fiedler, 1967) - but the convetional mode is still the analys
of the profit-m aking firm (Cyert & March, 1963; Likert, 1961; March & Simon, 1958).
One of the major ideas in organization theory, beginning with the work of the Yale
Technobgy Pojectand theTavidockInstitute sudy d the British coalndugdry, is the
neo-Marxistanalysishat the mode of ppduction the technalgy employed by an
organizationljroadly defined), determinds iinternal stucture, the way people treat each
other, and much else (e.gillespie & Mileti, 1977).How might the mode of production
of the exeutive kranch ke differentin ways that couldmake for gialitative differenes in
applcable heory? It is an empicd quesion, but sene likdy camidatevarables ee the

following:

A. Frequent turnover of high-level political personnel, specialized recruitment patterns for
these positions, and the potential for shortfalls of personnel preparation and poorly

orchestrated transition processe (Hedo, 1977).

B. Budget funding and program decisions determined buipal processdsavolving

multiple constituencies rather than theamket.
C. Multiple, sometimes poorly specified, sometimes conflicting internal and extesakd g
in the executive branch (Halper@ al.,1974), and the (perhaps necessafiigjuent

symtolic or pgchodramanature of activity (Edelman, 1964; Mohr, 1973).

D. The scope and magnitie of congrssionayl mandated department mnsibiities

(agerties farlarge and more diverse than most privde busnessea).
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E. The absence of a anket system for performance feedback.

F. The mmopolstic or digopolisticcharater d the fderalgovenment aml hencehe

absace, in many aras, of conpetition (Sapol&y, 1968).

G. Speaal proessioal codesloyalies,and norms mong publ¢ servats (Miles, 1978;

Mosher, 1968).

H. The legitimate role ofdeology for presigtion and evaluatio.

l. In foreign polcy, the conmiderable absea®f famal legal resaint in policychoice.

J. The capacity to use regulation and law as policy tools.

K. The important place of the newsedia in monitoring performance and setting agasd

L. The use by interest groups of the maigide of expenditure rather than efficiency as a

criterion for evaluation, and the liberal view that efficiency concerns are niggardly

antihumanitarian.

M. The special concerns of goaarent to effect major change ihdught, feeling and

behavior of both indiduals (e.g.crime, povertyeducation) and polital and

organizaibnal syems (e.g.economiadevelopment,tate welfag systems,utlear

deterrence oRussia)ather than snply provding a producbr serwe.

N. Special legal restras and politicaprocesses charactersoif relationkips with public-

employee unions.
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O. Right of public accessinder the Freedom dhformation Act, o most intenal

documents.

P. The special salience pdlitical news stries and the high prdfbility ofbooks revealing

inside detdj espeadllly that ofa controersial naire.

Q. Conflict of interest regulations.

R. Specialegal restrictions on irdividual initiative and flexibility, on processs of Civil
Service hing, firing, and promotio, and on cotracting, that make pubdi bureaucracies

more akin tarue bureauckes in Webels sense.

S. Speciamotivatianal attracibns tocertain agas oféderal employmengtheredge,

1978; Meltsner, 1976).

T. The low margin of victoy typical inAmerican electoral polits, giving speai salience

to smdl, highly mobilized groups(i.e., the pwer of specidinterests ).

U. The special power of key congressional cotteas and key individuals on Capitol Hill.

For other listsof variables, corsult Drucker (1978), Rapp (1978), andFuchs (1968).

Intelligen® Functions ad DecisionMaking Processes

There is not yet a theory of policy formation and learning which predicts more (or less)
intelligent and e#ctive outomes. Indeed;eorge (1972)sialmost aloain promsing a

normative modeldr multiple-advocacy dect pracesses (sedso Destler1972; Kling,
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1978; Thibaut & Walker 1975, 1978). Theresia substardl, though lagely descrifive,
literature on presiential adwsory sytems, chidf/ analyzig foregn policy(see George,
1980; Greensten, Berman, Fdzenberg, & Licltke, 1977; Hess, 19%; Pious, 19P).
Overviewsof the issies ae provided byLasswell (1971, 1975) ard Dror (1971).

In considering organizational intelligence and decision-making processes, | will briefly
focus hee on four issas: institutioncreation stategies, the useof social sciece resarch in
aiding the analysis of organizational behavior and substantive preppeafessionalization
and its possible impact on organizational culture and decisions, and contract evaluation

research and the nzle of ts unrealied capacitgs a feedback deei

- Institution Creatio Strategis. A common approach to minimizing errand

increasing intelligence in policy formation is the design of bureaucratic structures or
routineswhich are seen asherentlysuperiorto the old.This is usully termed
reorganization or organizational development (Beer, 1$#mon, 1975; Wanck,
1975). The central ide& the rearrangement of how things getne (formally or

informally).

In major federal agencidhlg last fifeen years have seen the establishment ofadgsist
secretass for pAnning and evalui@n (a their equvalents)n almost all agemes. They
have not been sygsnatically sidied and evaluate@&xamples of leaing rouines (orat
least work and polital routines)riclude Administrative Procedures Act ro®s and
hearings, impact statements, circulation of draft proposals within government (usually
including, formajor issues, corggsional, presand legal specialgt varied plicy
information provded to inteest groupsgeither drectly orthrough news lea, the anual
OMB b udget analysis and review (supptarted byad hotask forces and the deployment

of special assistants to cover high-salience issues), and informal networks idiosyncratic to
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agency personnel. As well, there are agencies or pregmamse primary job is information

(e.g., CIA, DIA , NSA, CensusBureau).

Beyond theseatdard instutionsand practies for rn-house thinikg, the &deral
governmenhas develmed sevendalitional ingitutionaldesigngo aid karnirg; (1)
standing interagency worlg groups; (2) lgh-level layerings in spatized councils and
staffswithin the executive dice ofthe presiden{the Councilof Economic Adwers has
traditionally had a major role, OSTPas grown in importance, and the National Setu
Council staf has now eVeed into aminiature Sate Department)(3) fedeally run
research irigutes €.g.,for healh, educationenergyand nuclear weaps); é¢) endowed
think tanks with contract researth supdements (e.g, Rand Corporation in its eary year$;
(5) scientiiic, peer redw grant programs (e,dNational Science Foundah; (6)contract
research with consulting firms; and (7) advisory councils and ¢esions, sometimes with
mandated participation forarious groupsée Lipsky & Olson, 1977). The relative

effecivenes®f theg altermtiveshas not gt been aessed.

- Use of Social Scienc&he ue of ®cialscence eseaitin pdicy formationis the

subjecbf a gowing amlytic liteature €.9.,Andersen1977; G. D.Brewer,1973;
Greenberge Crerson,& Crissey,|976; Lym, 1978;Nationd Reseatt Council,1978-
1979). Efforts to provié a generalheory and etsmate usag@ rates are at ar@liminary

stage (Caplan, 1979If the definition ofuse is decisive policy impact from single studies,
then estinates ofow usageommon in he liteature ae probab} corect. Butit woud be
hard to conceve of policy discussion or dision making in Washington wittout modern
socialscience conepts andesearch methis; theyare anply take forgranted,
dramatically so in the caseaxfonomic theories and concep@siestions more relevant
than current usage rates arc: Athimportant studies that should ti@ an impact are not

used? What specific capaties for policy-relevant knodge fromsocial science are
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underutlized?

- Profesionaization Trends Existng research sugdsghat ircreased

professionalization leads to a more cosmopolitan organizational identity, to the use of
more extensive and varied sources of information, to greater interest in and receptiveness to
new ideas, to less suppression of negative or troubling information, and to higher rates of
innovdion in firms with hgher preortions ofprofessioals (e3., Geenwood1966;

Wile nsky, 1%7; J.Q. Wilson, 1966). Becoming a profaenal probably irolves being

sociailzed irto a leaning fame and legimation systm (Berge& Luckmann, 1967)

locating the individual within an historical progression (from less competence in the past to
the promise of increasing competence in the future), and argoment to learning and to
adopting new ptentiak for ncreased competen@@olvard,1961; Krause, 1971; Moey

1970). Proéssionatation d governmentervice (Mosherl968) may incide advanced

training in researh skills,a critcal attiude toward receed authorig, legitmation ofan

identity as annvesigator, a sens of caft,a sensefeethics (Grundstein 1962),and a
preference forcsentificrational problem solag over symbolic polds or moralism. It

might also cre@&ta sense akcuritynot aly in peersupportbut also becauggofesmwnal
certification may incease jobmobility and be@use oneaspect of priessionaliation is

exper agrement ad suppot aganst unresonabéd pedrmane stadards if the

econony goes into reession tle econonic advise is not persoally diseedited if his

collegguesdo not know the ansver either).

Undoubteally there will tun out to be other profgsionalization effects aseW stubborn
autonomy, independent political power, occasional resistance (probably often healthy) to
political ontrol or sibsevience in-group ehno@ntisms trained ncapcties sossome
professions will not recognize tuths urtil they are officially reognizedwithin their

literature and epresed in ts sgciaized prgon and s farth.
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Not all profesional trainng is the same: the classic Bfit aristocrat model of learning
Latin and Greg, the commonlaw heitagefrom Blacksone,Bentham,and Mill, and he
role models of Plutarch (how mewith high character andoble virtues made wise
judgments and bnefitted their people while men of dissolute personatats or
overweaing hubris broudt defeat) havegiven wa to cost - beefit analyss and prgmatic
discussions ofhy sunshine laws, PPB, 2BB will not work. The technocrati,
managerial veisn of civil-service mparations inceasingly the Amecan alternave,

althoughwith what trade-offs is not clear.

- Performance of Contract Evaluati®tesearchFederal agencies haiethe last

decade attapted to momor more cleely thampactsof pdicy decsions (se F. Katz & B.
Danet, 1973). Various techologies of analysisave been éveloped ad applied, btithere

is apparent consensusat program evaluation studies conducted throughreahtresearch
are typially abysmal and ussls. Knowig why would be fritful. The following fourteen
theories appear in good repute: (1) competitive bidding reduca#yespecially because
lower alarie (or d leastower ompetencepeople dahe work(G. D. Brewer,1973); @)
lack of high professionatandards, intedty, and competace by constiants; (3) covert
pressure from agencies which dilutes critical findings in the interest of maintaining good
relatiors; (4)lack of ealuation citeria pecifed by Congress ilegislaton; (5)the belief

that evaluation studies are not significant in the political process and hence, no one cares or
pays much atterdn; (6)explict agency dedisns thatstudies areadely adveiial

weapons (tat is, hat evaluatios can onlyurt them politcally and nohelp them) de-
liberate decisions to undercut the process; also the intentional msieming of studies to
discredi progams or embaass a compieor; (7)inadequat overvew competece by
agencyontract maitors;(8) inderspplyof s@ialscietists abled do frstrate resarch;

(9) pressurefor fast tunaround fom agena@s and the @itical praess ( &u wanti bad,

you get it bad ); (10) inadequate critical scrutiny of evaluation studies by Congress; (11) low
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salience of evaluation in activist organizations like HEW [HHS - ed.]; (12) low salience of

evaluation research at the presidential llefd8) lack of routine competition (evaluations of

evaluations) byampetitive contrat consultants; (1D4the belief that galuation studes are
captured by thagency being evaluatetthrough selective distortion of information or

other techniques.

There are twéurther poblems with evaktion stidies. Fist, they & not irtegrated
and cumulative. Governant programs fall into some obvious categories: demonstration
projects;federdly mandated ppcedues, dizen partidpation requiementsDenk, 1979)
and formula matctgrants with various reimbursement rates to tergstate and local sys-
tems; use of supplgterventions verswdemand interventions (buildinguplic housing
directly or preiding vouchers to indiduals, running puldischool systems or prding
vouterg; use breguhtionsvesusecommicincentvesjpehaioral changepragrams
aimed at foreign governments; personalra@programs aimedt individuals; and so
forth. Unfortunately for analytial and learning purposehjs type of avss-agency grouping
does not oagr in desgning a longrun researchtsategy todevelop theoes of pogram
effectiveness. Second, evaluation studies are not yet behavioral (lgthdBaba). That is,
they are ot desgned to povide a hgh yield d informatian or toexplamn why pr@grams do
not work forsome people or some cases, and thuslkaaly lio be resisted because they have
a low probability bbeing constructie (i.e, agencies feel they arc dgithe best they can,
are acutely aware of their vulnerability to criticism, and see little gain from this first

genaation of evaluation studies.
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