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*
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T, INTRODUCTICN

This paper describes some problems encountered in attempting to
introduce technclogical change into an urban protective service agency.
Since the protlems were as much organizational as technical, an under-
standing of the particular characteristic: of the reward structure in
a quasi-military bureaucracy was essential to successful introduction
of technological change.

The study was undertaken in response to the desires of the
National Aeronautics and Space Administraction (NASA) to disseminate
information developed as pa.t of the national space exploration program.
There has been a common perception that technical expertise developed

in the space exploration program could, with minimal adaptation, be

*Any views expressed in this paper ar:: those of the authors. They
should not be interpreted as reflecting the views cf The RAND Corporation
or the official opinion or policy of any of its governmental or private
research sponsors., Papers are reproduced by The RAND Corporaticn as a
courtesy tc members of its staff.

This paper, delivered to the annual meeting of .ae Academy of
Management, 1968, reflects in part earlier work done by the authors at
the Center for Planning and Development Research, University of
C:lifornia, Berkeley and was partially supported by a grant frorm the
National Aeronautics and Space Administration. The authors wish to
thank Carlos Kruytbosch, State Unlversity of New York at Buffalo,

New York for his helpful commcits.
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used in the urban sector and thus lead to improvements in the provision
of urban services.

In an attempt to foster technological transfer a research program
wa. designed to enhance the possibilities of using advanced technology
to improve the level and quality of urban services. In the course of
the research a cooperative relationship was established with a pubiic
protective service agency and this paper describes ths concepts under-
lying development of that relaticnship and the results obtained using
a participative group as a basis for the relationship.

First, the bureaucratic nature of the organization studied is
outlined. Then two general approcaches to hureaucratic change are
examined. Finally, the paper is concluded with a discussion and
evaluation of a task force approach to stimulating technological

change in a bureaucracy.
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II. THE BUREAUCRATIC MODE

It was clear early in our research that the degree of cooperation
needed between the researchers and the managers of urban public services
would be much greater than was anticipated or’  _nally. It was recog-
nized that It would be necessary to use the organization for more than
a data base for the regsearchers' analysis. First, the data required
by the researchers were not normally collected by the cperational
agency. Second, it was not always clear exactly what were the relevant
data. Recognizing the need for a meaningful participatory relationship,
we began to investigate the bureaucratic nature of the organizations

*
with which we were dealing.

We view & bureaucracy as a formal organization constructed around
a raticnal i{deal, with each of the participants efficiently performing

his assigned tasks in accord with defined objectives. the character-

*%
istic of bureaucracies are much discussed in the literature and

——— e e

*Despita the wealth of admonitions in the management literature
that organizational participation is a key to successful implementatiocn,
the norm still seems to be a more detached approach. However, when
application of the skills of outside analysts is dependent on particular,
carefully consldered inputs from the organization there is little

likelihood of suscees for endeavors which do not involve a participatory
relationship.

**The classic trestment is that of Max Weber, in Wirtschaft und
Gesellschaft, Tubingen, J. C. B. Mohr, 1922 (Part 1II, Chapter 6).
Several translations of relevant sections of Weber's works are available
and have been 1:prinled in many readers on or inizational theory. One
reader, which also includes other relevant material is Robert K. Merton,
et al., eds. Reader in Bureaucracy, Glencoe, The Free Press, 1952. For
a textbook review which includes discussion of alternative models of
bureaucratic organization by Merton and Selznick see James G. March
and H. A. Simoe Organizations, John Wiley, 1958. Finally, for a
recent treatment of bureaucratic behavior see Anthony Downs, Inside
Bureaucracy, Boston, Litzle Brcwn and Co., 1967.
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these characteristics are clearly exhibited in municipal police and
fire departments.

One characteristic of a bureaucracy, its definition of error, is
particularly important.* To operate effectively a bureaucracy must
have considerable conformity to rules and high predictability of
performance. Such conformity and predictability is sought through
elaborate task specification and carefully proscribed lines of
authority. The result is a system of "specialists."

If a speclalist performs his task in an unspecified manner, or
if the results of his efforts deviate from expected outcomes, then he
is liable to charges of having erred, irrespective cf whether the
outcome of his actions turns out to be suitable. Since actions and
outcomes are intended to be fully proscribed, when the specialist
deviates from the proscription - when he makes an error - often there
is no organizationally acceptable explanation for his behavior.
Nevertheless, in a stable environment where task specification is
relatively complete, the error can be absorbed by the organization
as an identifiable deviation from a standard practice.

However, in a changing environment conformity a.d predictability
are much wore difficult to maintain. The hureaucracy must greatly
increase its efforts to provide guidelines, tighten discretionary
powars, and monitor performarice. In this more realistic framework,
the stochastic nature of either inputs or outputs plays havoc with
the bureaucratic ideal. Once results cannot be specified precisely,

human judgment must replace impartial application of rules and a

*Ses R. B. Hoffman, "Notes on Bureaucracy, Risk, and Reward
Structures," Mimeographed, 1968.
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primary tenet of bureaucracy crumbles. Since most modern bureaucracies
do not operate in neatly ordered environments, there is a constant
tension hetween the forces of oureaucracy (devise a rule, establish
standards, develop a specialist) and the forces of change (adapt, be ;
innovative, take risks). A bureaucratic decision-maker will quite
naturally aseume a conservative posture toward change. High-payoff
alternatives assoclated with a relatively hiy h probability of failure
are more risky to him than alternatives with a much lower payoff and
a high probability of success,
The interrelation between accountability for error and the reward
structure is clear. A bureaucracy presents an asymmetric reward
structure, with signifi tly unbalanced rewards. This asymmetry
works in two ways. First, the top positions in most bureaucracies
appear not to be compensated in the same proportion to their respon-
sibilities as are the lower positions. In part, this {mbalance derives
from the task-specification character of bureaucracy. If the system
is carefully designed and developed so that completion of each individual
task is essential to completion of the whole, then it may not be at
all surprising that the difference between reward at the lowest level
in the hierarchy and reward at the highest level {s relatively small.
In the sense that rewards, following the protestant ethic, are
supposed to match contribution, this would be a consistent characteristic
of the bureaucratic 1ideal.
In a second and more important sense, the reward structure s
asymmetrical because errors are more heavily penalized than positive

efforts are rewarded. As has been described, there {s little tolerance
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for error in an organizaticn of specilalists and perceptions are molded

toward "accountability for error" rather than toward "making waves."
In some contexts, such a philosophy may be commendable,* but in a
dynamic urban setting, this approach may not be able to cope with a
changing environment. The bureaucracy manages to combine a careful
specification of task with a reinforcing reward structure in such a
manner that change from the status quo is exceedingly difficult.

If public bureaucracies are likely to foster pessimistic attitudes
toward innovation, what about private enterprise bureaucracies? The
reward atructure is more symmetrical in mcst private enterprise
bureaucracies and the penalty for not taking positive action may be
more severe than the penalty for taking an action that had possibilities
but was unsuccessful, The relatively competitive environment in which
most private enterprise bure-ucracies operate fosters a more natural
proclivity for change. With a rapidly changing technology and a trend
towards corporate mergers, those firms with low or unchanging growth
rates, given their sales and assets, have relatively lower market
prices. This makes thegse firms prime targets for takeovers and to
retain the status quo and not imnovate in some instances can be more
risky than innovating arnd making mistakes. Also, in many of the
larger, private enterprise buresucracies, special bonus and incentive
arrangements are specifically cres ed to legitimize and encourage
change.

Another distinction occurs in the evaluation of performance.

*

For discussion of avoidimg evil as an underlying philosophical
approach to social change, see Karl Popper, The Open Society and {ts
Enemies, Vol. I, Ncw York, Harper and Row, pp. 137-168.




Performance, even if 1t {s imperfectly and subjectively determined, is
the basis of reward in the business organization. Civil Service
Examinaticns, rather than performance, still form the primary basis
for promotion and reward in the public bureaucracy. However, despite
these and other comparisons that could be made, the private enterprise
bureaucracy - particularly at middle management levels where the
conflicts between individual and organzaticn objectives are likely
to be the most severe - can become as resistant to change as the most
immovable of public bureaucracies.

Before discussing some of the past efforts to foster change in a
bureaucratic setting, it is necessary to look more carefully at the
general form of our case study orgarization  the municipal uniformed

service bureaucracy.
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I17. PUBLIC PROTECTIVE SERVICE ORGANTZATIONS

The municipal police and fire services are para-military
organizations. Thelr bureaucratic structure and particularly their
specification of rules and discipline find direct precedence in military
organization. Both public protection bureaucracies and military
bureaucracies are crisis-serving organizations.* Their members are
trained and disciplined tc react to tense, demanding, and relatively
rare events. As such, the strong discipline developed in military
organizations has served as a viable example for police and fire
departments.

This crisis oriented approach cannct be turned on and off, however,
and consequently it carries over to the routine, daily operations of
these organizations. In the daily routine this behavior may not be as
appropriate. Since adherence to the rules and continued reliability
is demanded during the periods of stress, the crisis orientation
dominates any more :elaxed, leas formal bureaucratic aberrations.
Initiation of change, always difficult in a bureaucracy, is eveu more
difficult when rules and regulations are piblished regularly in an
imitation of the "orders of the day."

Also, in a direct comparison to the military, police and fire
bureaucracies are self perpetuating organizations, in-bred and

tH

possessing what Vebien termed "trained incapacity.” Leadership picks

{ts own successors and naturally tends to pick successors whose values

‘Cf. M. Janowitz, The Professional Soldier: A Social and
Political Pc trait, Glencoe, Il1., Free Press, 1960,




are closeiv aligned with its own. Choice of the candidates is
usually restricted to those individuals who have .already been through
a long acculturation process and there [s little likelihood that
individuals with values much different from those of the organization
will survive to become candidates for organizational leadership.

Consequently, managers in these bureaucracies usually hold those
values predominate throughout the organi~ition and they adjust to
environmental pressures in a manner consistent with established mores
of the svstem. The common appreoa~h Is to make marginal recombinations
of inputs, attempting to retain some equilibrium without an explicit
censideration of outputs. Since managers acquire a vested Interest
in smooth operation, they usually do not perceive major change as a
real alternative. Change means uncertainty, and -hange may require
adjustment {n values - two situations likely to disrupt smooth running
operations. Any perception of bureaucratic managers as lnnovators (s
more 4 hopeful prescription for the future than a description of current

, *
practlce.

A peculiar characteristic of police and fire bureauc.acles that
{s most cruci{al when censidering change and adapratior to a changing
cavirenment is that there is but one entrv level {n these organfzations:
the bottem level., The tvplcal manager in a filre or police bureaucracy
Las served successively tn each level of the organizational hierarchv.
He must “irst waik a beai, as {t were, In corder to assume positicns

of great autharity in the organization. Civil Service rogulations

Times . March and H.o AL Simon, op. vt po 185, . 189,




arnd unions or professional organizations form efiective Zarriers to
most lateral entry into these buresaucracies.

Here & crucial espect of professionalism enters. In the same
manner that the typical bureaucrat becomes a specislist, ylaying a
carefully designed role vith almost dilitante precision, sgo the
bureaucrat in a police or fire department becomes a 'profesaional,”
fultilling a demanding role which requires skill and experience 'that
can only be gained through in-house training and experience.”

The characterization of a professional as having bureaucratic

tendencies may seem to be a conuradiction in terms. Nevertheless,

*”
professionalism and bureaucracy can be made to blend nicely togethar.

For many years the municipal police and fire services have served as
chief examples other than the military of a blending of professionalisnm
in thought and bureaucratic organization in practice. Although there
have been few significant changes, there is a developing tension
between aspects of bureaucratic organization and profescional practice.

Another allied aspect o1 police and fire bureaucracies is the
slow, reluctant acceptance of staff positions a3 meaningful complements
to organigational ‘ructure. The majority of police aad fire depart-
ments are strongly bilased in favor of line duty. They tend to regard
nmanagemer.. and staff positiona as unfortunate requf-ements. In more
tt:an a few organizations of thia type in the United States, it is

difficult, 1f not ilmpossible, to be promoted unless one is filling &

Eg. Mark Abrahamson, The Professional in the Organization, Chicago,
Rand McRally, 1967; Howard Vollmer, Professionalirstion, Englewood Ciiffs,
N. J., Prentice Hsil, 196%6.
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line pesition. Staff and maragemen. >ositions are fine, but 'they
don't catch c¢riminals nor do they put out fires.” The subordinatien
of staff e“fort thus makes parallel promotion paths rare. Guite often,
gnce an Individual is ple-ed in a staff position he has been sen: out
to vasture.

An extreme menifestation of the fear of such transfers oz
"rromoticns” can be seen partjcularly in the fire buregucracies. Almost
without exception su the {luited states, the top manager - Chief of
Pepartment ~ stil! commande operations at working fires. If a Chief
arrives at a fire scene he 1z expecred to assume operaticnal command.

It ie unusual for & Chief ro visit the ccene of a fire and nov. assume
personal command.

Judgment, though necsegsarily a dally part of buresucratic activity,
ig that activity which cannet be cavefully specified, that activity
where the risks of error are high and the organizational cueas minimatl.
In those areas where organizetional cugs are minimal, the national
prefesaional organizations atiempt to provide guidelinsa and thus it
is not unnatural that these arecas should become scurces of conflict
between professional, organizational and individual goals,

Many national organizations, striving to establish activities
as truly professicnal, set the stage for conflict between the individual
as buresucrat and the individual a8 professional. Since decisions
are made, and a bureaucratic structure demands careful accountability
of errox, many observers have noted the growing tensions between the
technical specialist and the buresaucrat. Indeed, i* has been noted

by some researchers as the most pronounced characteristic of modern
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*
day bureaucracies. This tension, coupled with a real need for

slternative methods and decision rules, has resulted in an untenable
aituatic:n for many of the best and most aware police and fire executilves

and expiains fn part much of the early retirement of the executives

for positions In cclleges, trade organizations and industry.

The speciz] knowledge required to accomplish specific technical

changes is charging mere vapidly than even the most flexible organi-

!
é
|
i

} : zations seew capable of adaptinz to it. The premium attached to
specialized, technical skillis 18 altered almost daily and the
encertainty surrounding the impact of technological change is rising

dramatically. Since legitimaty for techmolcgical change is generally

established by expertise rather than pnsifion, the fundamental
crganlzstional structure of authority is invariably ztrained when

this type of changs is contexplated. The autherity anmd influence

derivad from position may be accompanied by influence and respect

derived from knowledge and eztablished infoimal autherity. However,

in public bureaucracies, it has been more lixzlv that suthoritv consonant

with pesition dominatez authority based on technical knowledge and

expertise.
The remainder of this report touches briefly upon some common

strsteglies for bureaucraticz change, then reports upen the authors'

?w; astempt to generate change in a typical municipal bureaucracy.

i et

*
- See, for example, Victor Thompson, Modern Organizations,
i1 New York. Knopf, 1961.
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V. BURFAUCRATIC CHANGE

Bureaucracies attempting to accommecdate change have used two basic
strategles. The first is to establish a group within the bureaucratic
strucrure, imbue it with the needed legitimacy, provide it with needled
resources (mainly talent), and attempt to integrate its activities into
the normal operation of the bureaucracy. Such groups range all the way
from high-powered, technically qualified staffs operating as assistants
tc tne top derision-maker tc burial committees, convened tc nse a
percelved need for change as a f- ce to further entrench an existing
structur~ The other alternative 1s to bring outsi:ders into the
organization, tc hire consultants. This strategy can also range from
a serious and concerned effort to an elaborate (and usually expensive)
ploy. Additionally, there are many mixed strategies, requiring
various combinations of internal and external assistance.

The experience with speclally established in-house groups has
varied widely. In security conscious organizations, such as police
bureaucracies, the barriers to successful innovation can be diffic. .t
to destroy. These barriers include both the bureaucratic phenomena
of functicnal specialization and a traditional, 'professional”
orientation which renders non-professionals as secondary citizens.

0.W. Wilson, in a review of police planning and vresearch groups, found
that the bulk of their effort is what administrative theorists might
classify as 'organizational maintenance" work.* Though these '"planning"

groups in some cities have tried to innovate, the vast majority still

*0. W. Wilson, Police Administration, 2nd Ed., Nev Ycik, McGraw-H{ill,
(1963).
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find themselves captured or co-opted by the system. Robert Merton
stated the di{ficulty clearly when he observed that the bureaucratic
intellectual "who must permit the policy-maker to define the scope cf
his research problem is implicitly lending his skills and knowiedge to
the preservation of a particular instituticnal arrangement."*

One possible way to reduce the institutjional barriers to con-
sideration of original alternatives is tc¢ hire consultants to survey
a problem or broad area of difficulty and to present findings or
recommendations. This has been the most popular approach taken by
municipal bureaucracies. Perceptions of severe resource constraints,
lack of available talent, and failure to acknowledge esnduring problems
have provided the primary impetus to this approach. Most bureaucracies
frel they cannot afford to staff a permanent, high-powered research
groups and (as part ot their traditional biases) have long felt that
such a group would not have that much to do anyway. The consultant
is an attractive alte-native, Also, since recommendations are then
the result of work by outeiders hiring consultants to spearhead change
is probably the safest approach the bureaucracy can take.

In many respects the consultant approach is safer than doing
nothing. Iraction, particularly if antagonists inside or outside the
buresucracy perceive difficulties, can lead tc investigations (blue
ribbon committees, boards of inquiry, etc.) and the reaults of the

investigation can provide antagonists with fuel for the institution

N
Robert K. Merton, Social Theory and Socisl Structure (revised
and enlarged edition), The Free Pregs of Glencoe, 1957, p. 218,
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of drastic changes, Since the consuitant must have information to
conduct his study, and often only the bureaucracy possesses that infor-
mation, by selectively cooperating with the consultant the bureaucracy
can effectively scuttle desired change. When the consultant rises to
present his conclusions, the bureaucracy simultaneously rises to ask
whether "the very obvious" factor n was taken into account; when the
consultant indicatee that it was not in the set of provided data and
hence, was not taken into account, the bureaucracy produces the necessary
inforration - information which just happens to show that the consultant's
conclusions are 1lnappropriate. This 1is just one of innumerable scenarios
that would describe, admittedly slightly in caricature, experience in the
use of consultants to bring about change in bureaucracy. This is not

to say that consultant experience in bureaucracy hac been all bad;

there have been many examples of success, Nevertheless, the popularity
of the method attests to either the slow learning ability of public
bureaucracies or the usefulness of the technique in maintaining
organizational stability while giving the appearance of imminent change.

An important subset of the outside strategy is the appeal to

national standards or codes of national professional organizations.
Public bureaucracies, cspecially police and fire departments, have,
perhaps wused the national, trade-oriented professional organizations
more than any other type of consultant. These organizations and their
entourage of "interpreters' set, enforce and interpret national
standards and codes of ''good practice." The organizations and thir
standards are the precursors of the rapidly growing tension between

the technical specialist and the bureaucrat, since sentiment for change
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develops only when there is a perceived gap between existing perfoimance
and desired performance.

There is little need for deviant organizational action if there
are no perceptions of a need for change. When a difference is perceived
between the intended resu ts and the actual results of some action then
the need may arise for an unusual organizational response. These
perceived differences have been described in organization theory as
performance gaps. ''Wheneve. the actual behavior of an official ...
yvields him less utility than the relevant level of satisfactcry per-
formance, he is motivated to undertake more intensive search for new
forms of behavior that will provide him with more utility. He will
designate the difference in utility he perceives petween the actual

and the satisfactory level of performance as the performance gap.'

For many years national professional and trade organizations have
prompted gaps in utility by promulgating ''new,'" '"better," or ''standard"
procedures, techniques or levels of aerVice.** Since local governme.at
bureaucracies sre often unable to cope with these promulgations without
outside help, the stage is set for intersction between outside technicians
and entrenched bureaucrats. Indeed, thougn usually not intentionally,
the national standards and codes often provide an avenue of accommodation

between outside vested interests and inside threatened interests.

*
Anthony Downs, op. cit., p. 169.
1
James G. March and H. A. Simon, op. cit.. p. 48.
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These vested interests may be within the community, but more often
they represent forces external to the community. Since the codes and
standards are developed by agencies with interests external to the
city, the standards of practice can be unrealistic, immaterial or
irrelevant. Voluntary corruption by bureaucrats may be a rather
rational approach to closing the utility gaps generated by attempted
application of these proscriptions.

In the first half of the century the bureaucrat seemed able to
handle the difficulties caueed by the pull of developing professional
mores and the inertia of the bureaucratic process. However, the
sporadic rapidly increasing demands of society and the sophisticated,
often highly technical techniques now required to deliver protective
services to the public render the average bureaucrat much less capable
of coping with his environment.

Thus, the importance of the consultant and the national organiza-
tion can promote outcomes beyond the reach and comprehension of rany
bureaucrats and the congultants rush to fill the gap. Aspiration
levels are raised, but in-house technical expertise remains constant -
the spiral of increasing temsion between aspiration and competence is
set in motion.

Nevertheless, the nsed for change in much of the public bureau-
cracy is recognized. And national commissions and prestigious study
groups continue to promote change. Such a commission reccntly reported,
"many of the criminal justice system's difficulties stem from its
reluctance to change old wvays or, to put the proposition in reverse,

its reluctance to try new ones . . . . Innovation and experimentation
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*
in all paits of the criminal justice system are clearly imperative."

The probiem is how to encourage and implement this change. The next
section describes one attempt to bring about change. This attempt
did not use the in-house staif approach nor the consultant approach,

but an intertwining of elements of the two approached.

*"The Challenge of Crime in a Free Society,” A report by the
President's Commission on Law Enforcement and the Adsinistration of
Justice, Washington, D.C. United States Government Printing Office,
February, 1967, p. 1l4.
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V. A JOINT TASK FORCE APPROACKE

Our initial approach to discovering potential for technological
transfer was to develop a detailed understanding of the organizatior,
its goals, and its needs. The study began with a comprehensive inter-
view program. Interviews were conducted with a sample of officers of
various ranks, assignments, and geographical locations.

The interviews allowed us to gain a detailed knowledge of both
the basic operations and the existing technology of the case organiza-
tion. During the interviews, explicit questions were asked to determine
the areas in which members of the department felt technological improve-
ment might occur. This questioning resulted in a list of over 200
possible items of varying degrees of generality, importance, and
feasibility. These items and items generated independently by the
researchers were reviewed and classified into categories of varving
importance and level of gencrality. Seven broad areas were classed
as having substantial potential for fuprovement primarily through the
{ntreduction of sdvanced technology. After an elsboration and clasei-
fication of the items it became apparent that since so many of the
items . 'erlapped, a detailed analysis of eech would be an inefficient
and perhaps infeaaible procedure. Hence, it was decided to select only
the areas vwith the greatest potential for i{mprovemert, and & special
study was begun to select these areas.

At this point it vas apparent that the orgsnization, buresucratic
or not, would have to become more fully involved in the definition and
search process. It 1is clearly necessary to know the proper questions

to ask, but if technological change {s to be successfully implemented
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the organization must be fully involved and committed in the selection
and testing process.

We decided to encourage fuller participation and then attempted
to devise an approach that might avoid the pitfalls of a straightforward
advisory group. The evaluation of our approach has been accomplished
in part by analysis of a questionnaire administered to both those
individuals originally interviewed and to a stratified sample of the
remaining officers. Results of the questionnaire are noted after a
number of our assertions.

Creation of a suitable relationship posed several problems. Though
there was ample eviuence of a felt need for change (28 of 44 respondents,
or 58.3%), responsibility for initiating, reviewing and {mplementing
change was fragmented throughout the organization. There was a
relatively active safety group within the organization and there had
been at one time the beg!nnings of a "research committee.” However,
at the time of th. levelopment of the apprcach, there was no active
planning, advisory, analysis or research group. The safety group was
perceived by a few members as an agent of change (b6 of 44 respondents,
or 13.6%) but it actually served primarily as a review group and then
only spoi dically.

The bureaucratic structure and work schedule cf che organlfzation
combined to make change an extremely difflcult procedure. Though
members often mentioned that they had made suggestinns for change
(26 of 46 respondents, or 56.51), they were seldom able to explain
what happened to the suggestion or to what review process the suggestion

would likely be subjected. More than one cffirer realized that the




organizational structure was a constraining influence. But they
felt individual action would nnt be sufficient to change the structure.

Considering botn the basic reticence to change of the organization
and the technologicai nature of the anticipated changes, it was decided
to follow a course championad by Douglas MacGregor and to take a
participative r.anagement approach‘*

As soon as 1t was felt that problem area» were sufficiently well
defined to rake participation meaningful, & "k force was established.
This task force included representatives of the University research
group and a representstive sample of the top and middle managers of
the case organization.

Qur conviction that participation was a proper approach was
strengthened by the fact that the participation could be made meanin-~ ul.
The task force couid help define problems, specify areas of needed
improvement and bring relevancy tu the research effort. 1In return,
exposure ot the organization members to the rigors of carefully
specifving objectives and analyring technological defictences would
be of enduring benefit tc the organizati n.

The task force would further the object ve of technolegical
transter in several ways. First, if we were successful and persuasive,
we could develop a committed group, with a vested interest in

continuing teyend the inftial expioratery investigations. The case

Douglas ™acGregor, The Human S5ide of Enterprise, New York,
McGraw-Hill, 1960




organization required a considerably stronger commitment to change

1f there were to be any hope of transfer occurring. The task force
appeared to be the vehicle which coula provide a forum to build this
commitment. Creating the vested interest is not an easy tack, but once
created it can propel a propousal forward with amazing speed.

Second, discussions within the task force would aliow us o assessg
probable reactions to change and insure that typical reactions were
accommodated in reports and recommendations. Recommendations are
frequently rejected because of simple, easily-corrected objecticns
and to the extent that the task force provides a forum for theoughtful
interchange, all but substaniial disagreements can be dizposed of.

In essence, the task force provides opportunities for innumerable
"dry-runs" of ideas and propcsals. Since members of the organization
are memhers of the task force, thelr own questions and critical
evaluation provide a built-in screening process.

Finglly, the task force would introduce a semi-formal communication
channeled within the organizaticn. The normal channels followed
typical bureaucratic patterns, and although there were some well-
developed informal channels, the task force provided a medium for
exchange uncommon in the department. It was a deliberate strategy
on our part, however, not tc include the leader of the University
research effort nor the acknowledged superior officer in this ares
withi~ the organizaton. Both were acknowledged as ex officic members
and were given the task of advising the task force and evaluating its
work. Since both individuals were domipant personalitizs, and both

held positions of perceived leadership, it was felt they could easily
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have monopolized the group. Hence, to prevent the possibility cf
sabotage to our effort to generate wide participetion and support,

the superior officer was to be cenvinced that both leaders should £111
advisory and evaluative roles.

Te task force was organized so that representatives of the
University might raise various issues regarding the protective service
techrolegy and the members could bring their practical experience to
bear in helping to clarify these issues. Both the University and the
department felt it important to establish & dialogue between the
researchers, who were studying department's problems and the members,
who were dealing with them every day. The force organized itself
arcund the notion of assignments, so that the issues raisad by
University personnel were examined by the entire task force and then
assigned to individual members of the task force for detailed analysis.
Thus each meeting consists of a discussion of the work done by the
membere and analyzed by the research workers and a general critique of
work done by the University people in response to the assignments.

The early work of the task force was not totally appreciated by
its members. It took time for the taek force tc develop a feeling for
its role in the process of technological innovation, In general, the
protective service memberg felt that each effort would have s physical,
tangibls output immediately after submissior.. There seemed to be a
perception that science, in general, and NASA, in particular, would be
able almest immedistely to trensfer requests from the task force into
direct physical products.

Once 1t was realized that technological

improvement is a lengthy process, the direction of the task force's
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efforis became mere sangible. During the short life of the task force,

its operational members have begun to understand more sbout the process
of imnovation on the one hand, and the introduction of cliange into an
organization on the other. |

After several sessions the procedure of the task force was altered,
80 that issues raised during the general task fovce meetings would be
carefully analyzed at internal meetings with only members of the case
organization participating. Establishment of internal meetings was
particularly appreciated by us because it indicated a realizatlon that
our concerns related 1+ basic rather than specific problems and though
we could have significant influence on solution to some of the organiza-
tion‘s problems, lasting operational solutions would require major
participation by the department’'s members. With this structure, the
task force meetings became more fruitful and covered more material in
& shorter time.

This was the type of breakthrough we had desired; the operational
members became enthused about thelr problems, and felt they could move
forward much more rapidly than the original task force structure allowed.
This change in structure alsc signalled a subtle but easily discernable
change in the group's mood about leadership. The researchers had lead
the way in the early meetings, essentially belaboring a careful

problem definition approach to technological change. Once the task

force grasped this approach they were anxious to move forward with

their own leadership. From this point on, the task force became more
of a reality within the department. The operational membership began

to change and procedures to test and evaluate proposed Innovations




were formalized. As the force gained momentum within the organization,
the researchers began to ease themseives into less significant roles.
Finally, as the case organization committed some of its own resources
to acquisition of physical items to be tested in the field, the
University dropped its formal participative role. The task force is
now composed entirely of organization members and the University

provides informal feedback on 3 sporadic basis.
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VI. CONCLUSIOQNS

In evaluating the results of our intrusion into a bureaucratic
structure, it is helpful to remember our original intent. Our purpose
was to foster a particular type of change in a specific type of
organization. The change was expected to be primarily technological,
vith the usual complement of social and political side effects.
Specifically the change was to be accomplished by a transfer from one
universe of discourse to another. Thus, not only was the change to
involve specialized knowledge, it was also to invoive knowledge not
-present in any familiar organization. What little stature the
specialized knowledge could muster was obtained from the grand
mantle of science.

In tarms of the spectacular technological or managerial break- '
through, we were unsuccessful. Our case study organization has not

revolutionized its operational methods or equipment. It is utilizing
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the same basic technology of three years ago and it does not appear
to be on the threshold of any great technological change. However,
the organization has institutionalized the investigation and testing

of new technological developments and has allocated some of its own

JRP—

resources to continue this endeavor.

In one sense, the commitment of resources represents a singular

success; for if the case organization continues to act in a bureaucratic

fashion (and it gsurely will), then a continuing allocation will most

i s o pis

likely be the norm. More important, we are convinced that our intrusion
into the case organization hss creatad a sentiment, as well as a

communication channel, for introducing change.




~27~

Once the task force placed items in the field for testing, or
began questioning a wide spectrum of members in order to define a
problem, a snowballing effect began to take place. As the task force
began to seek feedback from a growing number of individuals, it gained
momentum as an accepted and recognized part of the crganization. This
momentum then lead to further interchange, and a perception was moldeA
throughout the organization that the task force was a legitimate part
of the organizatiorn structure. In addition, the reports produced by
the group, though rot generally available throughout the department,

were read by a large proportion of department officers (20 of 48

respondents, or 41.7%).

4
H
3

Thus, whether or not any particular item or approach was directly
transferred from the gpace technologies to the case organization, a f
new unit within the organization has been created and given a life.
This unit serves an important role in the organization and is providing
a8 forum for legitimate discussion of change. Without it, the chances
for significant techno. ;gical change in thic type of organization are

minimal.

There were, in the course of the growth of the task force, some

[y ° O

general, unanticipated consequences. Some members took much greater
individual roles than expected. The latent desires to explore new 3
ideas in a relatively riskless atmosphere blossomed in some members,

and they took an active individual role in seeking useful information

e SR T

for both the task force and the organization, The task force thus
provided the impetus for considerable further probing by individual

members.
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Also, though this was somewhat anticipated, the task force
provided a commodity in short supply, managerial slack,* which allowed
some time for exploitaticn of latent or suppressed initiative. The
case organization provided little opportunity or encouragement for
collective "thinking ahead" activities. It was necessary to create
some time "allowed" for such activity to obtain meaningful participation.
The task force provided just such time and accompanying legitimacy.

The adjustment in group process to provide for the internal
working sessions mentioned earlier was completely unanticipated.
However, fortunately, this considerably increased the organizational
commitment and task force performance,

We also expected that some of the risk of initiation would be
transferred to the researchers, but we underestimated the importance
of this. The task force significantly shifted the risk of failure

from inside to outside the organization. In our judgment, given the

reward and risk structure of the organization, this factor was
critical for obtaining active participation. Part of this, of course,
was the promise that '"science' would really be doing the work; but
still a substantial part was attributable to our reducing uncertainty
in the reward structure and creating a medium where change or the
investigation of change was rewarded, regardless of the substantive
aspect of the discussion. We tended to bring some symmetry back

into the reward atructure, so that critical evaluation and suggestion

*Cf. Richard M. Cyert and James G. March, A Behavioral Theory of
the Firm, Prentice-Hall, Inc., 1963, pp. 36-38.
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for change were normal rather than exceptional behaviors for at least
the task force members.

Our conclusions about technological change are rather tentative.
Our conclusions about change in a bureaucracy are more emphatic. The

primary constraints to change in bureaucracy are the risk structures,

the reward structures, and the structure of the organization it.-if.
The task force approach was successful in adjusting all three of these
constraints.

First we transferred to outside the organization an important
segment of the risk of proposing change and by so doing relaxed ome
of the critical barriers to wholehearted cooperation and participation.
Second, we established a norm of participation based on critical
evaluation and initiation of change, thereby shifting the normal
reward structure back toward symmetry. This did not occur throughout
the entire organization, but it was the predominate mode of the task
force. In fact, there was at times substantial disagreement among
task force members and other top decision-makers in the organization -
disagreement generated in great measure by the freedom of expression
that vas the norm in the task force.

Criticise {e always difficult for a buresucratic organiszation
to sbsorb, and the task force was at times openly, but quite fairly,
critical of both organitational procedures and the performance of
equipment used by the organization. Tlre task force indeed weathered
some rocky moments wien its mode of exrression failed to conform to
the organizationli normes .

Finally, the task force represented 2 significant aberration in
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the organizational structure and as such was able to circumvent some

of the usual organizational constraints. Because we were able to begin
with a group which included several high ranking officers, we were able
to create a coalition.* The combined influence of outside authority
and several raaking officers was sufficient to introduce what in

effect was a bargaining process within the organization. Though it
would be presumptuous to presume that informal coalitions did not

exist before the task force was instituted (they did), the task force
waa the first clearly visible unit within the organizational structure
which could be perceived as a "lobby" for technological change; and

though to our knowledge it was never publicly acknowledged by members

of the task force or by top decision-makers, the mode of change was
implicit bargaining.

This experience with a task force approach has convinced the

authors that changes for significantly affecting organizaticnal change

are considerably enhanced by a participative management approach.
Indeed, the extent that recommendations are likely to be implemented
and innovative ideas generated and acted upon is undoubtedly a function

of the auount of meaningful, individual participation in the change

process. Since roles as agents of change are not usually provided for
in bursaucratic organizations, provision must be made withia the

organizational structure to accommodate participation,

The task force approach is one that has successfully provided

opportunity for meaningful participation in attempts tc influence

————— it

‘83. Victor Thompson, op. cit. Richard M. Cyert and James G. March,
op. cit., pp. 29-31.
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important change in a bureaucracy. Participatory management can

be made to work in a bureaucracy when innovation is the goal of change.
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