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Second edition of a newsletter concerned with INTER-ORGANISATIONAL RELATIONS in providing community services

This newsletter is published by the Institute for Operational Research (IOR), which forms a part of the Tavistock Institute of Human Relations. The Tavistock Institute is an independent, not-for-profit association which, over the last thirty years, has extended its activities in social research over an increasingly varied range of issues of public concern. From its offices in London, Coventry and Edinburgh, IOR has gradually built up working links of various kinds with governmental and scientific institutions in several countries. A fuller description of the range of its work in the fields of planning and policy research is set out in a separate folder, copies of which are obtainable on request from any of the three addresses given below. Annual reports describing the work of the Tavistock Institute as a whole can also be obtained from these addresses.


IOR



IOR



IOR Scotland


4 Copthall House

Tavistock Centre

56 Albany Street


Station Square


Belsize Lane


Edinburgh


Coventry CV! 2PP

London NW3 5BA

EH1 3QR


(0203) 20201


(01) 435 7111


(031) 556 4908

The Research Behind the Newsletter

The newsletter is produced in association with a three-year IOR research programme which began in May 1975 and is funded by a grant from the Social Science Research Council (SSRC). The research is seeking a deeper awareness of the processes and problems of inter-agency decision-making, especially those which arise in the provision of local community services. To this end, the work is focusing in particular on the new and unfamiliar challenges at present being encountered in Britain, in the wake of the re-organisation of local government and the parallel changes in responsibilities for health and water services. This work is linked to a number of other parallel research projects concerned with more specific issues within this field; together, these combine to strengthen the base of experience on which the programme itself can draw.

The third edition of this newsletter will be the last within the context of the present programme, and will be published in Spring 1978. This will present some of the broad conclusions of the research as well as including a number of invited contributions on particular cases and themes.

The costs of publishing and distributing the newsletter are supported by a supplementary SSRC grant. Although SSRC does not normally support the costs of publications arising from research projects, it has been accepted in this case that the exchanges of views with practitioners which the newsletter is designed to stimulate can be seen as an integral part of the research.

The Programme Advisory Committee

The staff engaged on the research are guided by a Programme Advisory Committee, the members of which at 1st October 1977 included:


Mr. William Ogden
Chairman of Committee.


Mr. John Benington
Coventry Workshop.


Dr. Ronald Brown
Director, Institute of Health Studies, University of Hull.


Prof.  David Chambers  London Business School 



(member of SSRC Management and Industrial Relations Committee).


Mr. Eric Dixon

Chief Executive, Kirklees Metropolitan Borough Council.


Dr. Frank Heller

Tavistock Institute of Human Relations


Mr. Derek Lyddon
Chief Planning Officer, Scottish Development Department.


Dr. Eric Miller

Tavistock Institute of Human Relations.


Dr. Brian Orr

Research Policy Directorate, Department of the Environment.


Mr. Kenneth Rose
Director of Finance, West Midlands Metropolitan County Council.


Prof. John Stewart
Director, Institute of Local Government Studies, U of Birmingham.


Mr. Andrew Thorburn
County Planning Officer, East Sussex County Council.


Mr. Christopher Yewlett
Assistant Secretary, Standing Conference on Regional Policy in 







South Wales.


Mr. Ronald Young
Director of Local Government Research Unit, Paisley College of 



Technology, and elected member of the 
Strathclyde Regional Council.

The newsletter as an experiment: readership and response

by William Ogden

In LINKAGE ONE, it was explained that the aim of publishing this newsletter was to conduct an experiment in communication; communication among people who are concerned with problems of co-ordination across organisational boundaries, and who share an interest in exchanging experiences and insights about ways of dealing with these problems. It was suggested that the test of the newsletter's value would lie in how far it can help people, whether in the public sector or elsewhere — to grapple with the often baffling problems about relations with other organisations, which they meet in the course of their work.

In this second issue, it is important to begin by asking how well the experiment is going. In this article, the range and flavour of the response is appraised by the Chairman of the Programme Advisory Committee, which guides the IOR research team in choosing the priorities for their work.
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"(This) is a Local Authority trying to `tune in' to the needs of its present and future electorate. It is trying to become a sensitive and `learning' system, to enable (people) to share in the management of their own complexity."
(A Member of the Staff of a Metropolitan District Planning Department.)

"Everyone should be encouraged to develop the capacity.. . to relate to other persons and communities and to learn mutual responsibility .. to treasure up experience and shared reflection. "

(A Medical Practitioner.)

"We have tried in our organisational structure . . . to develop an effective co-operative approach and to break down some of the usual barriers to effective communication. "

(General Manager of a New Town Development Corporation.)

"... the best contribution of the centre is to provide those working at the boundaries with the information they need to take initiatives. "

(A Deputy Education Officer.)

"I believe that we must struggle to maintain win-win relationships .. . —the possibility of two-way (multi-dimensional) learning with no one person dominating the relationship

—the mutual recognition that turf is not important because there is so much that needs doing that if somebody else will do it that is delightful..."

(From a letter from Robert Theobald, author of `Beyond Despair: Directions for America’s Third Century: America's Third Century' — The New Republic Book Company Inc.

Learning to work together
Learning to work together is a common theme in many of the responses we have had to the articles in LINKAGE ONE. Comments have come from men and women in many different types of organisation spanning both the public and private sectors; men and women who are struggling to make sense of their roles when working amidst complex inter-organisational pressures and relationships. Yet, the responses are not organisational; they are personal. This distinction is important. The stresses are felt at a personal level by individual people, not by committees or agencies as such. Nor are' the problems of trying to work together felt only at a managerial level. They confront people at all levels where the outcomes of decisions are dependent upon the actions of many separate organisations.

Working together is not just about communication. It is concerned also with the substance of the developing relationships between organisations. These relationships and the processes of management will undoubtedly change, perhaps fundamentally, as learning about each other's perceptions and problems begins to break down organisational boundaries.

To advocate co-operation is not enough. Co-operation requires a willingness to change, to understand, if not to accept, the other person's values, to give up an immediate personal or institutional advantage for a shared and possibly longer-term joint benefit.
As Proust has said:

"The facts of life do not penetrate to the sphere in which our beliefs are cherished. As it was not they that engendered those beliefs, so they are powerless to destroy them."

So, even when co-operation can be shown, as a fact of life, to be jointly beneficial, it may not be enough to overcome belief in traditional values or the apparent self-sufficiency of an old-established institution or profession. The challenge is to explore ways of working together which can surmount the barriers to organisational cooperation grounded in cherished beliefs; beliefs which, according to Proust, will not change at the mere sight of facts!

Building bridges

Several respondents wanted to broaden the comparatively narrow field of inter-organisational co-operation which had been chosen for the IOR research. They point out the same kind of need to co-operate between the public and the private sectors; between denominations of the Church; between one clearing bank and another, between the banks and their customers. In a letter from an industrialist, the process is described as one of `building bridges':

"The slant of the newsletter is understandably towards the public service, but I think it is equally important to build bridges between appropriate parts of the public service and private industry (or indeed nationalised industry for that matter). I would therefore like to suggest that a key interface which would be worthy of your notice in future issues of the newsletter is that between industry and the education sector, particularly at secondary level, though also at tertiary level."

The article on manpower services in Coventry, which appears on a later page of this issue, begins to address this kind of question. Significant problems arise too where public bodies, such as new town corporations or water authorities, have been set up by statute to carry out public investment and provide services, and to put in long-term infrastructure for extensive investment by many other private and public agencies. Among the responses to LINKAGE ONE were an invitation from a member of the central staff of a Regional Water Authority, and another from the General Manager of a New Town Development Corporation, to come and talk with them about the problems of organisational linkage they are currently facing, and the kinds of solutions they are trying to develop. Members of the research team followed up both these invitations; this has allowed them to discover more about the problems of organisational relations encountered by public servants who carry responsibility for major infrastructure programmes, and the ways in which they are learning to respond at a practical level.

Innovation

Few respondents mentioned the theme of innovation directly. But the search for new or better methods and tools of managing complex organisations, and of building uncertainty into the management processes, was clearly assumed as essential in many replies.

Another senior industrialist wrote: 
"It is both strange and heartening how frequently the phrase `political and social innovation' now appears. In a group to which I belong we have begun to discuss the need to develop a better balance between social and. technological innovation, so that the latter does not lead the former by such a wide margin as it seems to now."
The timescale: the pacing of events

One aspect of innovation is the deliberate development of the planning process to respond to and bring about desired change. This innovation makes the plan a tool of the process, to be adapted, scrapped or substituted by quite different tools when the need arises. This is the point made by Emery and Trist in their book Towards a Social Ecology *:

"Thanks to Monnet, some French planners began fifteen years ago to put this type of planning into practice based on recognition of a simple but fundamental truth: that planning is not so much a programme as a process. However technical many of its aspects may be, in its underlying nature planning is a social process."

The time required to bring about changes and to acquire the skills for the job are emphasised in a letter from Mr. Donald Hicks, a former Director of Operational Research at the National Coal Board and sometime member of IOR's governing body:

"Generally, I think, that when we speak about bringing about change in an orderly (and relaxed) manner we pay too little attention to the timescale, in the pacing of events and the time that it takes to acquire the skills and more importantly enhance them over a long period.

The learning process and the decision processes should gather momentum over time as people come to understand the sensitivities of the networks (of course, provided there are no fundamental ideological clashes). I have for many years held the view that perhaps the biggest contribution IOR can make in every field is in its educational role and in speeding up the learning process thereby reducing the costs of change and the risks that are inevitable in any changes."

* Emery, F. E. and Trist, E. L. Towards a Social Ecology. Plenum Press, London, 1972.

The acquisition of skills

One or two correspondents have talked about the skills involved in combining learning with action. These skills are essentially those that go with working alongside somebody or institution and not working for them. To offer help can bring an immediate rebuff; to receive an invitation to work with somebody can be rewarding to both giver and receiver, who find in practice they alternate these roles.

An attribute of this kind of skill is to be prepared to drop professionalism when fostering warm relationships across organisational or personal boundaries. To speak the language of the other man can be essential. One response to LINKAGE ONE came from a general practitioner who had been active in developing innovatory approaches to primary health care. A Community Health Centre he had helped to set up in Birmingham was based on two assumptions:

1."However health be defined or described, its realisation in the individual and in the community is inseparable from value or purpose in living. It follows that those professionally concerned with health, especially the medical and associated professions, are or ought to be natural co-workers with those whose professional concern is value and purpose in living, most notably ministers of religion.

2. Becoming healthy implies taking responsibility for your health individually and in community. It follows that the proper responsibility of professionals, in the health and value field is their own deprofessionalisation, through the nature of a dynamic responsible exploration into health by people/consumers/clients/ patients. "

But to advocate non-specialisation or rejection of professionalism would be quite wrong. It is the arrogance of the specialist which can be so damaging, especially when his enthusiasms are directed into a single narrow channel.  In the debate on skills, questions about the scale of activity have come up. Small scale seems to be preferable to large and often necessarily impersonal organisation. The search for the "small is beautiful" may be crucially important. This search is related to questions about the delegation of responsibility and accountability; the size of organisations can be made to seem smaller by skilful delegation. But this is a lesson learned with difficulty by many people. One social development officer, working at the `grass roots' from a divisional office of a social services authority serving a scattered rural population, writes that:

"I work closely with basic and senior grade staff working in a variety of agencies in rural areas: the informal communication is excellent, and sometimes co-ordination is adequate. However, all too often the vertical channels of communication within the various agencies are so poor that local, informal co-ordination is severely frustrated or negated by uncoordinated centralised decision making, with a consequent effect on staff morale and (because in a rural area the machinery of administration is fairy visible) on community confidence in the services being provided."

An appraisal

Underlying all the responses we have received to LINKAGE ONE, I believe there is a current of deep concern that the handling of complex systems is becoming more difficult. The reasons are not stated clearly. Overload often goes with complexity, and this seems to be leading towards four kinds of prescriptions: a need to select and use pertinent information (a proposition with its own ambiguities); a need to have patience to think about the various problems, their formulation and ways to approach them, before taking action; a need to make more explicit the accountability for analysis, evaluation and decision-making; and a need to `pace the events', as one of our respondents advises, when balancing action with learning in the face of an uncertain future. But there are organisational inertias and inbuilt personal beliefs to be confronted, and it will always be one thing to offer prescriptions, and quite another to help secure a sense of practical progress in the field.

Is this experiment in communication going reasonably well? This question is for the actors in the experiment to answer; but we who are concerned in its running feel very encouraged by the breadth and spirit of the response so far. About six hundred people have now asked for LINKAGE TWO. They are involved in a wide variety of activities, and many of them are engaged in bridge-building experiments of their own. Implied in many letters is a call for mutual support and for the sharing of individual concerns. This is something we would like to encourage. As one step, we want to hear from more of our readers about their thoughts on the issues discussed in this newsletter. We hope through such a dialogue to assist each other in developing new approaches to common problems.

To what other work and ideas is the dialogue leading us? Some have been discussed here. Three are being selected for development in the remaining months of the research programme. First, the team will be seeking to combine a few pertinent 'nitty gritty' studies of inter-organisational decision-making in practice with a deepening theory of organisational relations; second to understand more about the problems of building bridges between the public authorities and industry, and commerce; and, third although this may be. an optimistic aim, to help change some of those processes significantly, while recognising the realities to be faced in changing the distribution of accountability for analysis, policy formation and action.
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Community and Policy: Co-ordination from
above or below?

by John Friend, IOR

The contributions to this issue of the newsletter explore problems of inter-organisational relations in a number of contrasting areas. The article by Eric Miller reports some of the ideas emerging from his work in advising on problems of community development in rural areas of the third world, while the contribution by Adrian Noad and Leslie King looks at some comparable experiences in the very different context of urban Clydeside. The contribution by Barry Cornish and John Temple discusses an experimental approach to the problems of unemployment in an English industrial city, with particular emphasis on youth; the emphasis of Michael Norris, on the other hand, is on the problems of the elderly and the difficulties that arise in planning an effective and sympathetic response at the inter-organisational level.

As a prelude to these contributions, this initial article by John Friend, the Chairman of IOR's Planning Processes Group, discusses two contrasting perspectives on the problem of inter-service co-ordination: one from the standpoint of local community and the other from that of central policy influence. Some concepts are introduced which it is hoped will help in coming to grips with the relationship between the two.

Levels of co-ordination

Whenever the provision of services to the public seems to be becoming fragmented among too many specialised departments or agencies, people tend to seek better co-ordination by moving to another level where things can be seen in a more rounded, less blinkered way. But should this mean moving closer to the level of the individual citizen for whom the services are intended, or towards the heart of the governmental system through which control is exercised, or are there ways of making progress in both directions at the same time?

Patterns of Authority in Providing Public Services

These two very different perspectives on the problem of co-ordination are contrasted in the two circular diagrams that appear on this page and the next. Each diagram in effect turns the other inside out. Both diagrams show the same range of basic services — covering most types of service which, in Britain, are available as of right to every citizen through the channel of a designated local or regional authority, the minimum responsibilities of which are laid down by law. Some types of service are personal, others are environmental; some enhance the opportunities open to individuals, while others restrict them in a wider public interest. Some services are provided through multipurpose local authorities, while others

are managed through more specialised agencies. In the interests of simplicity, both diagrams omit some of the many types of statutory role which are now generally fulfilled by local government — for instance, the role of fire authority and others defined by recent legislation such as those of library authority, trading standards authoity and land authority. The diagrams also omit a number of other statutory functions executed through appoint national agencies, as well as certain discretionary fields of governmental action, for instance in recreation and the arts.

Similar diagrams could be drawn to reflect different governmental structures, though there might be subtle differences in matters of definition and demarcation, both between countries and within. For instance, the pattern of responsibilities shown in the two diagrams applies specifically to the 28 million citizens of the non-metropolitan areas of England (the `shire counties') as defined in the local government reorganisation of 1974. The pattern in London and the other metropolitan areas is somewhat different: that in Wales and the mainland parts of Scotland differs again; while in certain outlying island groups, and also in Northern Ireland, there is only one level of local government to consider.


A CITIZEN-CENTRED VIEW OF COMMUNITY SERVICE PROVISION
In an English Shire County


A GOVERNMENT-CENTRED VIEW OF COMMUNITY SERVICE PROVISION

In an English Shire County
The Grass Roots and the National Policy Perspective

So much for the common features of the two diagrams: what of the differences in perspective they reflect? The first diagram reflects an individual's view of his or her `life-space', consisting of a subtle pattern of personal perceptions and choices which arise within a highly individual network of family and local community relationships. This life-space will be influenced to some degree by the range of services offered through the various governmental agencies. It will also, of course, be influenced by a wide range of activities in which commercial or voluntary forms of organisation play a dominant role, and the influence of government is more tenuous or indirect. The influence of the market sector is acknowledged (however inadequately) on the right-hand side of each diagram. However, commercial and voluntary bodies can also play significant roles in fields such as housing, education and health. To give some impression of this interweaving of public and private activities - including the all-important channels for direct community representation on the elected Councils of local authorities — the diagram shows the `tentacles' of community as reaching into all sectors of public authority for the provision of specific services.
In the second diagram, the various controlling departments of central government, which appeared around the periphery of the first, have been brought to the centre and grouped around a national `policy space', within which intricate problems of central decision-making are confronted through the machinery of cabinet, treasury and national legislature. For countries with a federal constitution, the equivalent picture would of course have to recognise an additional level of legislature, raising problems of linkage between Federal and State or Provincial levels.

Problems of remoteness

As the first diagram tries to suggest, the departments of central government will usually appear as remote and impersonal to the individual citizen - indeed, even the officials of local service agencies with whom he or she comes into direct contact from time to time may often appear to act in a remote and impersonal way. But from the national perspective, it is the individual citizen who begins to appear as remote and impersonal — if only because there are so many of them, and their diversity can scarcely be comprehended except in terms of aggregates and statistical distributions. Even the Member of Parliament, trying to serve as a direct link between central government and his individual constituents, is severely limited in the level of communication which he or she can hope to handle effectively.

The nature of policy choice

It is the sheer diversity of citizens and of local family and community settings — represented in an impressionistic way by the spotted areas of the two diagrams — that creates the essential difference between the choices facing government in its `policy space' and those facing the individual within his or her personal `life-space'. By its nature, policy generalises, and thereby imposes what may sometimes be quite drastic simplifications on the variety of local situations that may be encountered. To give two or three examples, drawn from different fields of public service:

"It is this authority's policy that schoolchildren of primary age should be taught in classes of not more than 35."

`It is the Secretary of State's policy to expand the provision for in-service training of teachers."

"It is the County Councils policy that, unless there are exceptional circumstances, all new office building should be concentrated in major population centres."

"It is the Department's policy to encourage a steady shift of resources towards community care for the mentally disordered, and to close all large psychiatric hospitals as soon as practicable."

The common feature linking these four statements of policy is that none is intended merely to apply to a particular situation of choice, which is expected to arise at some point in the future; each is intended to guide a series of future decisions that may arise in different places and at different times, and seeks in some way to classify the types of situation to which it is meant to apply — whether school admissions, applications to run certain types of training course, use of development control powers, or investments in health facilities.

Two Perspectives of Policy Influence

To those engaged in shaping policies from some central point, a major concern is often to discover how far their policies are being "implemented" by those closer to the point of service delivery in local communities. But the whole concept of "implementation" may be a dangerous one to apply to community service provision, because of one basic assumption on which it rests: that there should be a single, even though multi-staged, chain of influence linking the policy intention to its interpretation in any particular local case.

When the application of policies is seen from a more localised vantage point, the picture can become a very different one, as the diagram above suggests. No longer does the position appear as one of a central "policy maker" whose policies must be "implemented" at a variety of different local points of decision. Rather, the perspective becomes one in which the local decision-maker is at the centre of a process of grappling with a succession of specific local problems, paying as much attention as possible in each case to a multiplicity of guidelines which may emanate from different centres of intended policy influence. For instance, a head teacher deciding whether or not to accept a new pupil from outside the school's immediate catchment area may have to work within the guidelines of a national government policy about parental choice, a local authority policy about zoning, a policy about maximum class size which reflects the pressures exercised by the teaching profession through their trade unions, and — incertain circumstances — perhaps also the policies of a religious authority which has negotiated certain rights in relation to its involvement in the state educational system.

TWO VIEWS OF THE INFLUENCE OF POLICIES ON DECISIONS 
Coping with conflicting policies

Where a local decision-maker finds it difficult to work within several policy guidelines which may appear to point in different directions, a situation arises which it is useful to speak of as one of policy stress. The more severe and the more widespread becomes the state of policy stress as experienced by local decision-makers, the stronger the pressures that will be experienced by policy-makers to change their policies; often in the direction of greater flexibility and, if possible, fuller recognition of the rich variety of local situations that might arise.

Therefore, many of the strongest pressures for policy change may have their roots close to the experiences of local community life. But it is often far from easy to modify central policies in the direction of greater local sensitivity. Policies which attempt to classify local situations according to more than a few simple variables can quickly become convoluted in their wording, difficult to understand and — at least to some people at the receiving end — unfair or distorted in the weight they appear to give to some local factors as opposed to others.

The growth of local policy vehicles

So it arises that, the wider the variety of local situations to which a policy is intended to apply, the greater the pressure for it to be couched in flexible, even vague, language which allows for a variety of local interpretations. Here, the local authority is in a position to play an important intermediate role between central government and local community, to the extent that it is allowed or encouraged to formulate its own statements of policy with certain accepted fields of local responsibility. For instance, in England a District Council has considerable freedom to formulate its own housing allocation policies, responding to local circumstances and political pressures.  At another level, each County Council is required by legislation to submit for approval a structure plan in which it can argue the case for a set of land-use policies which reflect its own particular geographical structure and the wishes of its citizens, as revealed through certain required processes of public participation.

This in turn is intended to provide a framework within which more detailed local plans can be approved. The ‘bottom upwards' co-ordinating role of the local plan is well illustrated in a recent article by a District planning officer
 which records six different sources of policy guidance — some local, some national — which applied in 1976 to the problems of land-use in the village of Lapworth in Warwickhire. The author goes on to say that:
`Ironically, far from providing sound guidance for development decisions, the combined effect of these policies was that a local plan became necessary to sort out the confusion. This would be achieved in the plan by relating the various national and county policies to the actual local situation. "
In effect, the local plan provides one kind of vehicle for reconciling potentially conflicting policies in a specific local situation. Other types of local `policy vehicle' which have been introduced in Britain recently include the Transport Policy and Programme and Housing Investment Programme procedures, introduced by central government, as well as a variety of corporate or inter-agency planning frameworks introduced experimentally in specific localities. In the gulf between national and community decision-making, the local authority engaged in trying to make such processes work plays a difficult yet essential bridging role. From a national perspective, it appears as a means of tackling specific local issues, while from the grass roots it can appear as a remote source of central policy influence. This was well illustrated by a recent episode in which I was talking to a civil servant in London about some work with a northern Metropolitan County on the preparation of their Structure Plan. This was immediately interpreted by the civil servant as an instance of working `at the grass roots'. However, as seen from the Planning Office of the County concerned, the distance from the grass roots remained considerable; the perspective was much more that of a large metropolitan authority struggling to overcome its remoteness from the grass roots through a massive investment in consultation with representatives of local community interests.

Levels of policy system

As these examples illustrate, the relationships between central and more local agencies in the public sector are far from hierarchical in any normal sense. To analyse how they work in practice, it has been found useful to make use of the concept of a policy system, which can be defined
 as:

a system of arrangements involving some set of PEOPLE (actors) who have responsibilities in relation to some CLASS of decision problems, and who subscribe to a shared set of POLICY GUIDELINES when dealing with specific problems within that class.

To describe any particular policy system, it is necessary to say something about the class of problems concerned; the various actors; their internal and external relationships, and the policy guidelines to which they jointly subscribe. For instance:

The policy system for dealing with APPLICATIONS FOR TENANCIES FOR MUNICIPAL HOUSING IN DISTRICT X may consist of the housing manager, supported by a dozen staff with specified functional or area responsibilities, consulting Chairman of the District Housing Committee and accountable to the Committee as a whole. The policy guidelines might consist of a set of allocation rules laid down by the Committee, within the constraints of certain basic statutory requirements.

This policy system may in turn form part of a wider policy system for dealing with ALL LOCAL AUTHORITY DECISIONS ABOUT HOUSING IN DISTRICT X, including decisions about construction of new dwellings, issue of improvement grants, maintenance and rent collection. This may involve a somewhat broader range of actors and a considerably wider range of policies, several of which may be of national rather than local origin.

This policy system may again form part of at least two broader policy systems — one of them a corporate policy system concerned with THE FULL RANGE OF DISTRICT COUNCIL RESPONSIBILITIES and involving all officers and members of the authority, and the other a national system of arrangements for dealing with all PUBLIC DECISIONS ABOUT HOUSING in the country as a whole. To describe this would involve saying something about the formal and informal relationships between actors in District Councils and various actors in national government, all working broadly within a recognised national housing policy framework.

As this example shows, policy systems at different levels in effect nest within each other — though not in a straightforward hierarchical way. The District housing policy system provides a good example of what can be called a compound policy system, in which the relevant policy guidelines are contributed from two or more separately accountable sources — in this case, primarily those of national housing policy and of local authority corporate policy. The fact that the local housing officials have to work within these dual guidelines does not, of course, mean that they share a common motivation: it is simply that they must observe the same dual sets of constraints. Sometimes, indeed, this may involve them in considerable policy stress, especially where the political complexion of central and local authorities differs. This was clearly illustrated by the classic case of conflict which arose some years ago at Clay Cross in Derbyshire, when the local authority refused to alter its rent structure in accordance with new national legislation.

How the concepts can help

The concept of the policy system, which has been briefly explained and illustrated here, is beginning to provide a useful tool of analysis in dealing with the subtle patterns of relations among the many agencies and authorities involved in providing local community services. It breaks away from a traditional `top down' hierarchical model of organisational relations and makes it possible to identify overlapping systems of decision-making and policy-making at inter-corporate as well as corporate, departmental and sectional levels. It helps to develop our appreciation of the intricate `organisational ecology' through which relations are maintained in the public domain. It makes it possible to draw distinctions between `strong' policy systems where the policy guidelines offer a reasonably clear guide to decision-making (as in the case of rules for allocating tenancies in our hypothetical district), and relatively `weak' policy systems where the guidelines are less specific, as is often the case when dealing with, complex issues at a strategic policy level. And the concept of the compound policy system provides an important means of understanding how multiple sources of guidance can be reconciled through `bottom upwards' co-ordination at the local community level.

But, as previous research has shown2, it would be a mistake to think that even the most subtle sets of iinks between policy systems can provide a sufficient framework for making sensitive, locally accountable decisions throughout the public domain, especially under rapidly changing circumstances. What is equally important in practice is the way in which people acting in one setting relate formally and informally to people in other settings, with whom they do not necessarily share any common policy guidelines, through the medium of decision networks, the shape and extent of which can continually change with time. This is a point which will be picked up again towards the end of our later article about the building of useful theory. But the idea of the policy system provides a firm building block from which this kind of usable theory can be constructed. The process by which this theory can be applied is one which we shall hope to illustrate in a practical way in LINKAGE THREE, by exploring a specific example which will probably be based on the `bottom upwards' coordinating role of a municipal engineer in the office of an English District Council.

To return to our initial question: is co-ordination to be from above or below? I hope at least this article will have demonstrated that co-ordination from above — however necessary - is insufficient in itself, and that new concepts and theories can offer some help in understanding the ways in which top-down and bottom-up influences can most successfully co-exist and reinforce each other.
Towards a model for integrated rural development in Latin America

by Eric J. Miller, Tavistock Institute of Human Relations


The problem

Endeavours to raise the standard of living of rural populations in Latin America and other parts of the Third World have not always been crowned with success: indeed, if some writers are to be believed (e.g. Paddock 1973), the record is one of almost unmitigated failure. Isolated agricultural or health projects have been especially vulnerable. Consequently, there has been a move towards programmes of integrated agricultural development and, in a few countries, integrated rural development. Such programmes involve a wide range of interventions and investments, in farming technology, rural industry, credit, commercialisation, road-building, transport and other sectors, designed to procure economic advancement, and, alongside these, projects devoted to nutrition, health, housing and education, intended to improve the quality of rural life. Achievements, however, are not always proportional to the massive outlay of expenditure and effort. Objectives are often confused; methods are inadequately worked out; ministries and other governmental agencies flounder in unaccustomed patterns of delegation and co-ordination in the field. Even where initial results seem satisfactory, longer-term outcomes are often discouraging: for example, large numbers of rural drinking-water supply systems, which have been proudly inaugurated as a major contribution to villagers' health and welfare, are out of use within a couple of years because the local community evidently lacks the skill or will to maintain them. So the integrated rural development programme risks becoming a costlier device for producing even grander failures than before.

However, there is something to be learned from analysing both failures and successes — yes, I have come across some of these too! — and in this paper I outline three connected propositions:

—that, despite confusion over objectives, it is possible to propose a unifying definition of the task of development;

—that this definition demands a particular kind of relationship between the development agencies and the `client system' (i. e. the set of intended beneficiaries); and

—that this relationship in turn determines the way in which the agencies need to organise themselves to perform the task.

The development task

A government-sponsored rural development programme is usually the product of diverse motives and objectives, ranging from the moralistic to the pragmatic. It is seen as contrary to social justice that large sectors of the population should be living at subsistence or infra-subsistence levels; continued existence of such underprivileged groups, as they become aware of their relative deprivation, may threaten political stability; migration from the countryside to the cities creates a marginalised urban population which poses major social, economic and political problems; greater agricultural production is needed to reduce reliance on imported foods and to earn foreign exchange through exports; industrial expansion depends on a growing internal, and therefore rural, market for consumer goods; and so on. Obversely, any single act of development may have multiple functions. A new road, for example, permits services to be taken into a remote community and produce to be brought out to the market; thus it may contribute to greater prosperity. Also, however, a many Latin American breweries have discovered, it permits truck-loads c beer to be delivered to the community in exchange for the additional cash now available; and it may facilitate governmental counter-insurgency measures against guerrillas.

Despite these contradictions, cornmonly the shared and stated objective is that the target population should become fully connected to the wider social, economic and political system of the country. Development, therefore, can be thought of as a set of technical structural and cultural transformations through which that outcome is attained. Correspondingly — and this is often explicit — such programmes need to produce a multiplier effect so that development becomes a self-sustaining process.

We have to be a little more precise about the nature of these transformations. `Underdevelopment' is a loaded term: it is all too easy to fall into the highly dubious assumption that it would be a good thing to make `them' like `us'. Operationally, however, I suggest that underdevelopment can be defined as:

relative lack of control over relations with the environment, where that includes both the local and physical environment and also the external environment, that comprises the wider socio-economic political system.

From this it follows that:

the primary task of a development programme is to help the client system to increase its control of its environment.

Four aspects of this task may be identified. The first two are familiar enough: development of human resources, through, for example, teaching new skills and improving nutrition; and, secondly, expansion of physical resources. The latter is the goal of many development agencies, which often measure their performance by the number of wells dug, hectares irrigated, classrooms constructed, etc. However, as the example of drinking water supply illustrates, installation is not synonymous with utilisation. These projects therefore are to be regarded only as means, not as ends in themselves. The criterion of effectiveness lies in the third aspect of the task: to ensure that these improvements actually extend the community's own control over its physical environment. Farmers, for example, adopt new techniques enthusiastically and then regress. For this there can be various explanations; but often, it seems, they have simply not learned to manage the new process themselves: they have remained dependent on the agricultural extensionist, so that only his continuing presence had kept the innovation alive. This links to the fourth aspect of the development task, which is best expressed as a hypothesis:

that the client system will not achieve greater control of its local physical environment, or the achievement will not be sustained, unless the change is also accompanied and reinforced by corresponding and more permanent changes in relations with the external environment: it needs to exercise more control in these relationships as well.

Economic transactions are obviously important here — for example, new markets and sources of credit. But what seems to happen is that if the farmers are successful in this — bypassing, say, the traditional middleman who has been exploiting them for years — they acquire a new and more potent external image which in turn reinforces in them a self-image of being more capable and potent. Technical and structural changes thus become confirmed by a cultural transformation.

The requisite relationship between development agency and client system

This brings us straight into the controversy over `top-down' versus `bottom-up' approaches to development planning. `Top-down' is tempting, because the governmental agency often believes that it knows what is best for the client from the agricultural/ health/educational, etc., standpoint - and it may even be right. Moreover, it may have the power to impose its policies; but we know that if it does so the client's acceptance is likely to be only superficial, it will remain dependent on the agency, and it will not advance towards self-management.*

`Bottom-up', using the kind of educator/consultant role pioneered by Friere (1970), is more consistent with the primary task and potentially much more productive; but the arguments against it are that the client community cannot really grasp the alternatives available, that the process takes too long, and that is has more radical and revolutionary connotations than many governments feel able to underwrite. So where do we go from there?

My proposition is that a negotiating model accommodates these constraints and at the same time is consistent with the primary task I have identified. The agency cannot evade its responsibility for formulating the plan it thinks best. This, however, is treated as a working hypothesis. The agency then has a responsibility for allowing and indeed helping the client to explore its implications and to put forward counter-proposals. Negotiation helps the client system to acquire a boundary — a sense of its own identity — and an incipient form of organisation in order to deal with the development agency. It also creates a `space' between the two parties. By this I mean room for manoeuvre, so that the client system can find a new `shape' that suits it and can begin to manage some of its own boundaries.

The outcome of the negotiation is a contract — formal or informal — in which each party undertakes to contribute stated actions towards an agreed task.

* Heckadon (1973) gives an excellent example from Panama. A poultry-raising project, intended to provide employment and income, was unattractive to the men of a village, who saw this as women's work; so in response to this passive resistance the group of young government experts took over more and more of the decision-making until they were effectively managing the whole enterprise themselves.

Implications for organisation

The term `client system' is a simplification. The Mexican rural development programme, for example, is operating in about 100 `micro-regions', each with an average population of 75,000. Within a micro-region, there will be numerous potential client systems, often overlapping and varying greatly in their degree of internal organisation. Similarly, there may be a dozen participating government agencies whose activities have to be coordinated. In face of the size and complexity of the problem, there is an understandable tendency to take flight into fragmented activities.

My definition of the development task does not offer a comfortable alternative. It suggests that the conventional projects undertaken by these agencies are only a means to an end: hence criteria of performance have to be modified. It also suggests that agency representatives in the field need to be much more responsive to client needs: hence decision-making authority in these agencies has to be decentralised. On the other hand, it potentially offers a unifying task around which the agencies' diverse activities can cohere. Every intervention they make has to be monitored for its effects on the primary task: does it help the client to extend his control over his environment?

What this task appears to demand is a form of `project organisation' (cf. Miller and Rice 1967). The organising factor is the relationship with a client system; the project team contains representatives of the various agencies involved with that client. (This is not, of course, a full-time relationship: the same team may serve a number of clients; or an individual may work in several differently composed teams with different clients.) Development strategies are evolved and implemented through multiple negotiations: between the team and the client system; among team members; and between individual team members and their `parent' agencies. In a large-scale development programme such as Mexico's, corresponding inter-agency co-ordinating groups are needed at the level of the wider systems — e.g. the micro-region, the state.

I do not under-estimate the difficulties of this approach, which is unfamiliar to most of those involved. Special steps are needed to inculcate the philosophy and method of working and to initiate the administrative and organisational changes. Either committed leadership within the government system or external consultancy — or perhaps both — is necessary to bring about a sustained behavioural change. But unless the agencies are able to develop effective ways of working together in relation to the client systems, it is highly unlikely that the clients will form and sustain more potent relationships with their environments.
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Area Co-ordination: some experiences compared

by Adrian Noad and Leslie King, IOR


Observing existing experiments

In LINKAGE ONE, we discussed how the idea of area co-ordination has emerged: an organisational response to a proliferation of piecemeal and often conflicting services; a way of introducing a corporate approach at the local level; an opportunity for improving public participation in public decisions; and an opportunity for pooling resources and skills in such a way as to generate creative and experimental alternatives. We suggested that looking at current experiments can help to clarify the choices available in designing area schemes, as well as some of the outcomes which can result. In a related paper in this edition of LINKAGE, Eric Miller also stresses the importance of explicitly learning from experience when implementing changes in organisational forms.

As an illustration, we explore in this article four co-ordination schemes which the authors observed over a six-month period. Data on the schemes were collected through attending meetings, interviewing relevant individuals and analysing written documents. From this data, we developed a general framework within which to judge the effectiveness of such schemes. It is not assumed that the specific details of the four schemes described here are in any way typical or representative; but we hypothesise that the general characteristics governing their operation are observable over a wide variety of exercises in co-ordination. Comments are welcome from readers on this supposition in the light of their own experiences.

Four schemes described

Any organisation or group of organisations implementing area schemes must face a number of interdependent choices in designing their schemes. Seven such dimensions of choice were outlined in our previous article: choices about area designation, aims, linkages, membership, accountability, structures and resources. What choices were made in the four schemes observed? What were the effects, if any, on their relative success or failure? All four schemes observed fall within the jurisdiction of one metropolitan upper-tier authority, but involve three district authorities — two districts with one scheme each and one district with two schemes. Each involves a small geographical area based upon a local housing estate; each is seen as an attempt to tackle some of the major facets of urban deprivation; each brings together several departments from different authorities and agencies.

Scheme 1: comprehensive planning

This scheme rests upon three organisational structures: a technical coordinating committee, a consultative committee with local tenants and a project team operating in the area. The co-ordinating committee involves officers and elected members from both tiers of local government, together with representation from central government departments. The project team attends the monthly meetings of the committee, which is chaired and serviced by the planning department of the District.

The scheme acts in an advisory capacity with no formal authority or resources. Its primary task is to develop a comprehensive plan for the area, although the improvement of local service delivery occupies much of its discussion.

Scheme 2: community development

This scheme employs a community project team funded jointly by the upper-tier authority and central government. The team is over-seen by a management committee composed of elected representatives from both local authority tiers; the chairman is a councillor from the upper-tier authority. Monthly meetings of the management committee are attended by members of the project team, representatives of the community and local authority officers. The team initiates small projects in the community in response to felt needs; for example, painting of the exterior of houses in the community. The management committee itself tends not to initiate action; it is more a forum for discussing differences in values and the general problems of local service delivery, particularly those related to housing and social work.

Scheme 3: environmental improvement

The scheme consists of three elements: a joint working party, a technical group of officers, mainly from the district, and a community involvement group attended by voluntary agencies and community representatives. The joint working party is composed of officers from both local authorities and central government; it is chaired by an officer representing the chief executive of the district and includes the chairman of the technical and community groups. Periodically, the technical and community involvement groups meet jointly, but any matters from either group to be raised in the joint working party must be referred through the respective chairmen. The scheme focuses on co-ordinating the great complexity of detailed technical matters concerning environmental improvement — such as arranging and scheduling sub-contracts for house modernisation and landscaping projects.

Scheme 4: community action

In terms of membership, this scheme is the most comprehensive of the four; it involves a considerable variety of interests working closely together in order to initiate changes in a variety of local community services. There is an officer working party and a community group which together form a full working party. From the outset, the full working party has been attended by officers and members from both tiers of local government and by representatives of central government, local community development and tenants' associations, voluntary organisations and health authorities. It is chaired by the Director of Administration of the District and includes both senior level officers and ones working locally. Though focused initially on problems of housing, its area of concern is widening to include other aspects such as health and social services.

Judging effectiveness

At the end of the day, the effectiveness of any of the schemes described above must be judged in terms of their primary task; the provision of help to deprived urban areas so as to relieve the stressful conditions faced by members of the community. Of course, there are many views, often opposing, about the nature of urban deprivation and the possibilities of change. However, to judge effectiveness at this time, we believe it is not necessary to posit a definition of urban deprivation against which to measure changes in the community. Instead, effectiveness can be explored in terms of two dimensions: whether the structures and processes allow for actions to be taken which at least the people involved believe will have some effect on the problems as they see them; and whether the structures and processes allow for these same actors to learn about the effects of their actions and thus better understand the problems they are trying to tackle. We cannot say that area co-ordination schemes will work, but we can say that, if there are no signs of action and learning, they cannot work.

Internal and external operations

There are significant differences among the four schemes: the extent of community and political involvement, the type and number of structures employed in co-ordinating activities, the range of departments and organisations represented and the positions and skills of the members. But, despite these differences, it is the considerable similarities which tend to govern their overall operation. All the schemes are based upon a similar idea: activities can be better designed and implemented by co-ordinating a set of agencies and departments through a face-to-face committee structure. Thus, two arenas of interaction can be identified — the internal and the external:

—internal: each scheme brings together a set of different actors from different organisational cultures with different perceptions;

—external: each scheme is set amidst a network of organisations interacting in a dynamic way.

Action and learning must occur in both arenas if this approach is to work. People bring to the schemes things they have learnt through experiences in the outside world; for example, a planner's view of planning problems in the area, a housing officer's view of housing conditions. These perceptions are input to the group decision-making process; they provide a basis for re-appreciating the situation and for deciding upon actions. These actions depend upon the opportunities and constraints presented by various external organisations, some of which may or may not be represented in the schemes. Learning and decisions within the group must then be transferred externally for actions to be implemented. Often, the method of transfer is through the relevant individuals who participate in the scheme. Actions outside become the source for further learning, and so the cycle continues. Individuals are thus key links in the communication network for transferring action and learning across the relevant organisational boundaries, between the inside and the outside.

Inside the group

Within the co-ordination committees, there are diverse views about the underlying nature of urban deprivation: some want to blame the people, others the place in which they live. There are also diverse views about the consequences of interventions in the local communities: some see housing policy as a key lever to bring about change, others see job creation or education. These splits are not, of course, bad in themselves; they could provide a basis for creative group learning about the problems and possible alternative actions. Unfortunately, too often the result is one of major disagreement. and polarisation, which prevents any progress being made; the group becomes locked into a dead-end discussion, out of which it cannot extricate itself. This is particularly the case with Scheme 2. As a result, members feel dissatisfied, more committed to their own point of view and more antagonistic to the others involved — antagonism which may, in turn, be displaced onto departments, agencies or authorities as a whole. Properly handled, the exploration of value positions could form the basis for valuable changes in perception.

One method adopted to deal with such problems is to avoid them: for example, discussions can be limited to technical agendas within strict, formal procedures. In Scheme 1, discussion tends to focus on narrow questions around physical planning; in Scheme 3, around the programming of house improvement activities. Instead of developing new approaches, the groups act only to veto proposals; inactivity is often the result. Only in Scheme 4 is there a forum for discussing differences and trying to pool perceptions for common action. What lies behind and governs these processes? We hypothesise that some of the important characteristics are:

—different terminologies, methods of working and theories held by professional groups, often resulting in rivalry;

—lack of understanding of the roles of different individuals and the interests they represent, particularly among officers and elected members;

—competition for resources and for control among departments and organisations in order to increase their relative power;

—ritualistic structures for the participation of various interests;

—unreasonable expectations about the ability of others to effect changes;

—lack of understanding of the internal operations and cultures of other organisations.
Despite the often good intentions of those participating in area co-ordination structures, they mirror the external inter-organisational or inter-departmental differences without working them through to obtain new understandings. Actions thus tend to be unchanged by the schemes, since they do not produce new appreciations internally, and so cannot externally.

Of course, it is not always the case that little learning within the group takes place. In Scheme 4, individual departmental initiatives are discovered and communicated to other departments and agencies. The full working party acts as an instrument through which pressure is brought to bear on inter-departmental and inter-authority negotiations which take place elsewhere — often on the basis of limited, if not misconstrued, information. The community representatives are actively encouraged to make their opinions known and to engage in debates over issues, not just details. However, community representatives, like those of central government, tend only to react to ideas and proposals, rather than generate alternatives. This may be due, in part, to defensive attitudes by some officers and to the lack of involvement of community representatives at the beginning of discussions on possible actions. This is of particular concern since, in this scheme, the community representatives often demonstrate a deeper knowledge of the characteristics and problems of the area than do the officers.

Only in Scheme 4 do there appear to be the beginnings of the trust and shared learning which might bring about a transformation among the organisations concerned — a transformation of perception and, consequently, of action. It is not implied, of course, that the removal of conflict is necessary or even desirable. Negotiation and transactions among different and conflicting interests is at the heart of creative group learning and decision-making. What is necessary is that the conflict be creative and not destructive, nor even incapacitating.

Schemes at the periphery

The context within which these schemes operate is one where they are dependent for action on their parent authorities and agencies. As argued previously, this implies that learning and agreements within the group must be transformed into learning and action outside the group.

All of the schemes discussed here tend to be at the periphery of the policy and decision-making processes of the organisations concerned. This is as it should be, given their co-ordinating role on the ground. But, to be effective, the schemes must be effectively geared to other organisational processes; they must affect the systems impinging on their area and be affected in turn. This cannot be said to have occurred in the schemes considered here.

The management structures and processes central to the organisations concerned often constrain local action within individual schemes, rarely adapting to their needs. As a whole, the internal organisational processes of the authorities are not set up to encourage information flows between schemes and relevant departments, committees or other structures. Feedback to the centre on the effects of central policies is not utilised. Local appreciation of the situation is lost.

In Scheme 1, participants feel frustrated by this situation; they cannot bring about practical changes in policies or actions. Bottlenecks and inactivity are the result. The co-ordinating committee is bypassed in favour of bilateral, or even unilateral, departmental decisions on the area. The basis for the scheme is undermined and commitment to it evaporates.

Similarly, in Schemes 2 and 3, departments tent to act independently of each other, even to the point of initiating projects without informing the coordinating groups themselves. Even in Scheme 4, where there is more commitment on the part of departments and good liaison arrangements, officers feel they have little chance of influencing wider organisational stances. In general, to get things done, it is often necessary to bend the rules, bypass lower- and middle-tier officers to reach senior ones directly and to lobby individual politicians who can "pull the right strings".

Many current central policies produce a pattern of inactivity and frustration. Where there is a strong policy, members of co-ordinating groups feel constrained from taking action outside the policy, although it appears to them to be necessary. Where there is no policy, members still feel constrained as their mode of operating is based upon clear guidance from the centre. This does not imply that central policies have no place. The centre can provide a view across schemes and issues which no one scheme alone can offer; it can allocate limited resources in terms of wider interests. But the relationship between centre and periphery must be such that each can negotiate with the other on the basis of shared learning about appropriate policies and actions. A locked situation which hampers the changes considered necessary by many parties is not going to make inroads on problems of urban deprivation, however defined.
From the perspective of the wider external system, we can hypothesise that some of the important characteristics governing the operation of the schemes are:

—poor support for joint approaches from central policy-makers and lack of commitment by departments;

—lack of input from schemes to corporate decision processes, such as budgeting and planning cycles;

—constraining of actions by individual authority policies and bureaucratic subversion of agreed decisions;

—isolation of co-ordinating structures due to poor communication channels.

Area co-ordination: a future?

Given the sort of problems which have arisen with the four schemes we have outlined here, one might be tempted to ask: why bother? This is a serious question when the wider ramifications of failure or, at least, lack of success are taken into account. Not only do individuals in the organisations concerned become disillusioned, so do the people in the communities. Their sense of helplessness and hopelessness is reinforced: so are their views of local government! In addition, individual projects associated with such schemes, while successful in themselves, may be abandoned or cut back.

However, without such experimentation, we can never learn about the interdependences inherent in daunting problems, such as that of urban deprivation; nor can we learn about how public service organisations need to changed to tackle such problems. Based upon our experience, important consequences arise from the way choices are made in designing area schemes. To be effective, new structures cannot be viewed as mere overlays on an already established system; they can imply significant changes in the internal organisation of authorities and agencies, as well as in their inter-organisational relations. Without such changes, the idea will fail; with such changes, it might succeed. The quality of the linkages connecting schemes to their outside environment is crucial to the effectiveness of their overall operation.
In the next issue of LINKAGE, we shall suggest some organisational forms through which people can try to cope with the problems which we have tried to draw out from current experiences - the problems behind the solutions.
The Coventry manpower services project:

developing relations at the local level

by Barry Cornish, Office of the Manpower Services Commission

and John Temple, Youth Opportunities Unit (City of Coventry LEA)

This contribution arises from a recently completed study conducted by an agency of British central government (the Office of the Manpower Services Commission) in conjunction with a local education authority (Coventry), to look into ways of improving employment and training services so as to combat rising levels of unemployment, especially among young people. John Pollard of IOR contributed to this study and invited the joint project leaders to write this article for LINKAGE, discussing the issues of organisational relations which can arise in seeking to introduce changes in the way manpower services are provided at a local level.

In April 1976, at a meeting between representatives of the City of Coventry and the Office of the Manpower Services Commission (OMSC) and its executive agencies, concern was expressed about labour market developments in Coventry, the loss of jobs and, in particular, the situation facing young people. Significant factors in these discussions were that:

—Historically, Coventry had been one of the most prosperous cities in the West Midlands. It now has a high unemployment rate and there is little prospect of any early improvement. The unemployment rate amongst young people is one of the highest in the country.

—If there are to be additional employment opportunities in Coventry, these will be found in the small to medium sized firms, and not in the few, large, dominant engineering firms.

—The school-leaving rate is far in excess of the capacity of the local labour market to assimilate numbers of young people who are either lacking basic skills or whose achievements are not directly related to the jobs available.

This has been a joint project to study development in the Coventry labour market and the implications of these for manpower, education and training services in the city. The initiative by the Local Authority coincided with a review'
, within OMSC itself, of the local organisation and delivery of manpower services. This review indicated that there was a need for exploratory projects to investigate the coordination and flexibility of MSC services at the local level and the mechanisms necessary to link these services with the related provision of a local authority. It also pointed out the risk that the provision of unrelated services by different agencies must lead to confusion in the minds of those in need.

This confusion is reflected in the multiplicity of existing structures. In addition to the two separate agencies within OMSC (the Employment Service Agency (ESA) and the Training Services Agency (TSA), Professional and Executive Recruitment (PER) has its own management structure within the ESA, and the Job Creation and Work Experience Programmes are run from separate regionally-based units in OMSC. Add to these the complementary provision of a local authority, including schools, the Careers Service and Further and Higher Education, and there is a real danger that, in the end, employers and workers will have considerable difficulty in getting the services they require. In any case, these services may not be properly provided: there may be a continuing tendency to make provision in absolute isolation from other organisations operating in contiguous areas.

Method

The Coventry Research Project was undertaken by a team resourced through the Youth Opportunities Unit of the City of Coventry, the OMSC and the ESA. Further assistance was provided by the TSA and Department of Employment; specific projects were undertaken by Industrial Facts and Forecasting Ltd., and the Institute for Operational Research. The project team reported to and worked under the direction of a Steering Group whose functions were to direct the project, to "open doors", to approve working plans and to frame the structure of the final report.

The steering group

It was obviously important that the Steering Group should be representative of as wide a body of interest as possible. Moreover, the group had to be so organised that it represented the most authoritative views within the working community. Accordingly, the Steering Group included representatives of local and central government, employers and trade unionists. Representation was at a high level: this was very important. The main strength of working to such a Steering Group was its credibility both locally and nationally, and especially in the eyes of the local community.

Most of the `official' members suggested themselves, for example the Director of Education and the Regional Managers of ESA and TSA. Local consultation provided the nominees of the Employers and Trades Unionists. Quite clearly, considerable expectations had been aroused that action would result from the project. Although no formal powers of decision-taking or resource allocation were vested in the Steering Group, it was implicit in the project's terms of reference that the final report would carry considerable weight for those outside the local community who were in a position to formulate policy and allocate resources. The final report and its recommendations are being considered at the present time by both the Manpower Services Commission and the Coventry City Council. Local feeling strongly supports the continuation of the important work which the project has begun.

We found from our discussions that there was considerable feeling in favour of the permanent establishment of a local manpower board with a constitution similar to the project's Steering Group. This would have the advantages of being fully responsive to local needs and interests: it would be able to attract the support of other community organisations. The board could also provide an important meeting-point between the education/training services and employers, and it could assist in the planning and monitoring of all the action programmes proposed in the project.

Developing local relationships

It was obviously important not to under-estimate the extent and effectiveness of existing organisational links both formal and informal. However, the project gave us the opportunity to develop selective contacts within the current framework, as well as the chance to construct a more positive and participative relationship between both local and central government and those `consumers' of manpower services in a locality.

There were two main constraints, although these proved more apparent than real. In Coventry, as elsewhere, lines of management responsibility within the national manpower services tend to be rigidly defined and to be vertical rather than lateral; the local counterparts are no less well defined and operate within an organisational structure which inhibits interaction. Apart from participation in formal committees of various kinds, organisational contacts tend to be built up through informal methods wherever this is likely to prove of mutual benefit. This indeed may possibly be a perfectly adequate way of approaching the problem. However, where conflicts of interest arise as a result of the isolated philosophies and organisational objectives of members of the existing network, inaction is all too easily defensible. Inertia is the fail-safe option inbuilt within the system. An additional problem in creating a more favourable climate for organisational change is the essential difference between the aims and objectives of the various agencies who in some senses regard each other as mutually exclusive.

Two examples, one for young people and the other for the training system in Coventry, will serve to illustrate the way in which the project team and the Steering Group have endeavoured to promote selective links between the local manpower services.

First, there has already been considerable co-operation between the Local Education Authority through its Youth Opportunities Unit, and the Training Services Agency; the breaking of new ground has often been achieved with quite noticeable enthusiasm. Existing relationships can therefore provide a base for continuing experiment. A training partnership is a real possibility because of the climate of local opinion and the individuals, in key positions, who are involved in the development and operation of new and integrated systems.

In assessing the management of training, we have been aware that primary consideration must be given to the identification of priorities within a political and economic climate which has put a premium on the most efficient use of scarce resources. We know that not all the training needs can be met. It is always important to achieve coherent and integrated policies in order to avoid duplication of provision. It is sad that the most effective and efficient use of available resources is partly, and perhaps inevitably, inhibited by organisational constraints, many of which are the result of inadequate working relationships between agencies.

Secondly, the evolving relationship between the Training Services Agency and the Further Education sector in Coventry is very important to the colleges; the impact of TSA-funded courses has had some local significance. This dual responsibility for the training needs of the Coventry area is leading to a shift in attitudes on both sides. A series of action-research projects is now possible. First, a comprehensive and joint assessment of the effectiveness of training can be pioneered. Secondly, a new channel can be established between the education/training services and employers to encourage closer working relationships. Eventually, this will, we believe, lead to an integrated training system. Thirdly, the development of specific training courses through the closer liaison between TSA facilities and the further education colleges is a real and welcome possibility.

Programmes for young people in Coventry have benefited already from the focusing of effort by the LEA and the MSC group. Considerable support for the continuing development of this partnership is evident locally. Ever since the MSC developed the various programmes for young people, there has been a proliferation of opportunities and organisations which has evidently caused some confusion, both to employers and to the young people themselves. Through working together on the project, we have been able to provide an outline planning capability which will lead logically to an integrated programme of vocational counselling training and employment opportunities for all the unemployed young people in Coventry.

These are two major examples of the way in which the project team has been concerned to foster relationships locally. To some extent, judgement must be reserved on the relative success or failure of the work. After all, this is only the preliminary to longer-term developments and it is not possible at present to judge their full impact. If, for the sake of argument, we posit that our proposals are carried through fully, to the benefit of the city, and that, at the same time, working relationships are developed and enhanced, then the work which we have begun can be judged as successful. However, it is just possible, even at this stage, to catalogue some important achievements.

First, the MSC in developing a greater understanding of the manpower system has provided, in partnership with other agencies, a framework for developed and co-ordinated relationships within the network of the existing manpower services. Employers, in particular, have indicated a commitment towards the improvement of all manpower services operating locally. As part of our research, we have been able uniquely to bring together groups of employers to discuss common problems. We have demonstrated quite conclusively that, even in situations where there are joint responsibilities for services, there can be further urgent practical action. Moreover, although the tangible outcome of our work is a report containing conclusions and recommendations, perhaps more importantly there is clear evidence that those locally want to work together with national bodies to solve common problems. These have been the first steps towards arrangements which could have repercussions beyond Coventry for the way in which different agencies co-operate and learn from each other. There is a need to cross organisational boundaries, to take a calculated risk. If we succeed, we shall move positively towards an efficient and effective national manpower structure. The price of failure is excessive. Our workforce (and not least our young people) depend on a comprehensive and co-ordinated support service: we owe it to them to provide it.
Planning services for the elderly:

the role of organisational structure

by Michael Norris, IOR
Over the last seven years, IOR has been working on problems of planning services for the elderly both at the national level, within -a programme of work for the Department of Health and Social Security (DHSS), and more locally in providing advice to the Social Services Departments (SSDs) of individual London Boroughs. Michael Norris has also carried out a study of the relevance of research to policy in this field, and has maintained a substantial network of contacts in Britain and abroad. In this article, he looks at theory and practice in the design of organisational relations, and draws some conclusions for the future.
Back to the melting pot?

"It is . . . essential that any new structure of the National Health Service should be capable of rapid change and that the system of organisation should encourage experiment of every kind." NHS Green Paper, 1970.

It is only a few years since both the health and social services in the United Kingdom were massively reorganised following extended debates. Yet already there are strong moves, especially in England, in support of further radical changes in the formal structures of accountability and control: not only is the Royal Commission on the National Health Service (NHS) reviewing the new design, but advocates of change in the system of local and regional government are resuscitating Redcliffe-Maud's recommendation that health services be subject to more localised democratic oversight.

Further, at the level of professional practice, deep uncertainties are reflected in the questioning of Seebohm's concept of `generic' social services and of the role of doctors in relation to chronic diseases, many of them uncovered as a result of the major successes of scientific medicine. One response is a move towards organisational forms focused on `client groups' as in the proposals for restructuring services for mentally handicapped people.

Numerous criteria could be brought to bear in discussing these issues but the crucial one is `how would new organisational forms improve the quality of service?'. The answers cannot be merely static or political; it is also necessary to ask how alternative structures might evolve through the way in which they shape the behaviour of the nearly one million staff involved in the services at any one time — and their clients. Perhaps the evolution of the present structures could improve the quality of services more, or no less, than further radical change.

The present structures

One central government department, the Department of Health and Social Security (DHSS), has oversight of both the health and social services and was itself extensively reorganised in the early seventies. In particular, its developmental work was focused on client-groups, like the elderly, with the

aim of considering all relevant services simultaneously, from both administrative and professional points of view. Its tasks include evolving policies for the care of the elderly, proposing priorities for spending on various services, setting conditions of service for health personnel, and disseminating its views and instructions to field authorities. Latterly, there have been signs of strain arising from the differing accountability of the NHS, managed directly by the DHSS, and SSDs which are part of local government.

The Social Services Departments exist in Metropolitan Districts, London Boroughs and Shire Counties (who may delegate functions to Districts); they are largely an amalgam of the previous Mental Health, Childrens and Welfare Departments with some former local authority health services, like home helps. This reorganisation was, like that in the NHS, aimed at creating a greater degree of co-ordination—though a greater emphasis was given to co-ordination in relation to particular social work cases. In parallel, it gave increased status to the emergent social work profession — a profession which has only recently given much attention to the elderly, perhaps to the detriment of the dozen or so other services provided to old people by SSDs.

The NHS is run by 14 appointed Regional Health Authorities intended mainly to simplify relationships between the DHSS and the 90 Area Health Authorities (AHAs). These are also appointed, partly by local government which tends to nominate politicians. Outside London, the geographical boundary of an AHA corresponds closely with that of a single SSD but many are further sub-divided into (health) Districts under the aegis of a District Management Team (DMT). These are the major operating entities in the reorganised NHS. Thus they have oversight of hospitals, community health services and (to some extent) general practitioners, all of whom - prior to reorganisation — were accountable to entirely separate organisations: Hospital Management Committees, Local Authority Health Departments and Executive Councils, respectively. The NHS has again around a dozen different services particularly relevant to the elderly, each with their own professional skills.

The main rhetoric of the NHS reorganisation also related to coordination. But, in this case, the major improvement foreseen related to planning rather than individual cases; in particular, planning of the shift from institutional care for people with chronic conditions to `community' care whereby they would reside in more normal accommodation. This requirement seemed to make it essential that there should be strong links to SSDs with their similar responsibilities for community care. Indeed, the major reason for the creation of AHAs was their potential for planning; especially for planning jointly with their counterpart SSDs.

Formal Lateral Linkages

In England, it was decided that a maicr form of linkage between- the two would be a statutory Joint Consultative Committee (JCC) drawn from members of the AHA and of the local social services authority, responsible for considering, but not executing, matters of joint concern including arrangements for collaboration and, in particular, plans. Elsewhere in the UK, different solutions were adopted: Northern Ireland has Joint Boards with executive powers while Scotland has no formal linkage other than that resulting from local government appointments to Area Health Boards (AHBs) and requirements for AHBs to consult local authorities. Thus there exist, in effect, `natural experiments' into varying linking arrangements; experiments complicated and enriched by variations in vertical structures as well.

The English lateral links were backed up by other means such as the required formal designation of AHA specialists in social services, the suggested appointment of health service liaison officers in SSDs, and the creation of Health Care Planning Teams, drawing on personnel from both sides, intended to advise DMTs on planning for particular client groups. Last year the DHSS suggested these be renamed `District Planning Teams', to avoid the idea they are simply concerned with health services, and made ad hoc, to prevent them becoming standing talking-shops. Simultaneously, it introduced the idea of `Joint Care Planning Teams' to support JCCs in a new system for allocating `joint finance' through which an AHA may provide money in support of local authority projects. A previous and separate move was an increase it the number of local authority appointments to Community Health Councis (CHCs) with the task, inter alia, of commenting on plans being made by DMTs.
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LINKS BETWEEN HEALTH AND SOCIAL SERVICES in an English Metropolitan District
The diagram summarises this complexity in the relatively simple case of a Metropolitan District coterminous with a single-District AHA, and also introduces the wide range of working links which are brought to bear in relation to individual clients/patients. The formal relationships with environmental health, housing and education are only hinted at here.

Do they work?

How do all these linkages help to improve through planning the quality of life of old people? They do not only provide channels through which information may be passed — they also elicit the sharing of information, whether ii be the view of democratically elected representatives in relation to health plans, or the comments of doctors on social service intentions. Indeed, much of the complaint about `bureaucracy' in the new NHS relates to the felt compulsion to attend committees whose deliberations may have little to do with the direct interests of many participants.

Leaving this aside, a more pertinent question is `could the linkages work?'. For much of the theory of the organisational structures is that there is meaningful or useful information potentially available on which to base joint planning decisions — particularly those relating to the expansion of services.

IOR's work leads one to doubt this information exists. For example, a major school of health and welfare planning in the UK has put forward the theory that old people have differing `needs' for services and that services should be provided in line with these `needs'. However, within the scale of resources likely to be available for many decades ahead, it will be impossible to achieve these ideals. Hence, we looked into the possibility that there would be some rational way of deciding on some `second-best' pattern of services for meeting the `needs' of the elderly population. In general, this proved impossible: for instance, within this framework, there was little scientific basis for deciding on priorities of joint concern such as the balance between continuing care in geriatric hospitals run by the NHS and care in residential homes run by SSDs. Rather, we concluded, the best solution would be for authorities to find ways of making the best of the resources they already have, accepting this would not be the ideal for either side.

An alternative approach to joint planning would be for authorities to work to the norms or guidelines issued by DHSS (e.g. that there should be ten NHS geriatric beds and 25 places in SSD homes per thousand elderly). This procedure, in essence, eliminates the need for joint planning of the expansion of facilities — though it might readily be found that the norms would produce operational problems due to their probable incompatibility with central guidance about what types of old people should be admitted to each sort of institution.

A third possibility — not deriving from the `needs' theory — would be to develop those services shown to give the greatest value for money in terms of their effects of improving the independence of old people. However, except in the case of screening/assessment centres, research findings show that most long-term services have no impact on old people's difficulties. Indeed, these studies suggest their main effect is to reduce the amount of help given by old people's own friends, relatives and neighbours, and that they thus merely shift the burden of care from the community to public services. So, once again, the main question turns out to be one of value-judgements: is the economist right who seeks to advocate services according to whether or not they liberate economic activity sufficient to pay the cost? Or are critics, like Illich, right when they see the substitution of personal by public help as a pollution of social relationships?

We may all have our own views on these matters, but it is questionable whether inter-organisational forums have much place in elucidating the basis for decision.

Nevertheless, there are many old people who lack networks of supporters from the community, whether through bereavement, personality or the effects of health and welfare services. And there are others whose families are near to the breaking point where they may desert their old relatives. Can anything be done for them? And what are the implications for planning?

If research shows anything here, it is that the ways in which organisations can fruitfully respond to old people's problems are extremely varied: among the factors affecting what will work are community social structures and the skills and preferences of geriatricians and social service personnel, as well as the opportunities presented by crises.

Services organised along classic lines, with various sub-professions each having their special and limited functions, do not respond readily to such opportunities nor to the most pressing needs of old people: for instance, out of the two dozen specialisms most concerned with the elderly in most areas, there is none which takes responsibility for frequent attendance to help incontinent old people to clean and bath themselves. In other words, concentrating on developing services based on sub-professions may be dysfunctional: by promoting career structures, technical expertise and a place in the planning system, services start to meet needs more abstract than those of individual old people.

The tragedy is that these services have arisen from innovation to meet pressing needs; the hope is that their spirit can be retained by organisational forms which promote the search for ways to give humane help without crystallising services into rigid forms.

A basis for design

What does all this indicate for changes in organisational design? Firstly, it demands a reconsideration of the tasks which non-operational activities like planning should support. Assuming the basic task is the provision of care, this review suggests that:

—in local organisations, the main requirement must be for innovation, within resource constraints, to promote responses to all an old person's needs — including their needs for independence;

—in terms of staffing, fewer, rather than more powerful, specialisms are required. Money devoted to paying for increased technical competence could be diverted to paying for `dirty jobs' to be done;

—in terms of planning, the basis - the strategic focus — of planning should be the acceptance of our ignorance about what changes would be best in general. `Policy' would then become more concerned with broader social change and less with detail;

—in terms of lateral inter-organisational relations, the primary focus for developing relationships and solutions should be as near as possible to the point at which the work with old people is done (possibly by reorganising services on an area, rather than a sub-professional, basis);

—in terms of vertical inter-organisational relationships, a shift in emphasis — only partial — is required from a hierarchy of resource control to a hierarchy of assistance with the problems of practical change.

All these suggestions are interconnected and do not constitute an argument against the use of expertise - rather, they imply that the required expertise relates more to organisational development and management than technical expertise and skills.

The question of design is then whether any reorganisation would foster the performance of these tasks better than existing structures. Before reorganisation, the major inter-organisational gaps in relation to individual cases were between housing and welfare authorities, rather than between various social and health services.  Ironically, this was the area of linkage possibly most disrupted in 1974. Further reorganisation left largely untouched the existence of a multiplicity of specialisms within each authority which also lead to failures of co-ordination. However, these gaps do not seem to be at issue in the current debates with their emphasis on large scale restructuring — an emphasis which does not touch on most assumptions of the current system of control.
What is needed instead is some change in the concept of accountability used in the development of services for the elderly; the present planning system places a premium on the pursuit of solutions to unanswerable questions such as the amount of money which should be spent in one sector rather than another, and, by displacement, search for long-term ideals. An alternative is accountability centred on the design principles offered above, rather than the pursuit of expansion in an attempt to bring all old people into the welfare net. Such a change would not imply no need for central control – it would require a centre more concerned with organisational change and the diffusion of knowledge, whether learnt through research or practice at the periphery, and less involved in detailed — as opposed to broad — resource control.

There are precedents: in England, the Health Advisory Service addresses problems of good practice and working relationships; in the USA, the Area Agencies on Aging are expected to involve old people in planning and to put pressure on services to change their ways. Both work by challenging structures from the outside. Perhaps we will have the political maturity to develop similar ways to improve co-ordination, without the proliferation of formal linkages which have nothing or little to do.
Inter-organisational Linkage: towards a useful theory

by John Friend and Adrian Noad, IOR

The concluding article of LINKAGE ONE discussed the subtle interplay between experience and theory in trying to build up a useful body of knowledge about how to handle inter-organisational relationships. In this article, two of the main participants in the present research programme talk about some recent progress in distilling a relevant theory from their experience in working with decision-makers. The test of usefulness lies first in using the theory to structure further enquiries, and then in being able to help people grappling with problems of linkage in their own particular organisational settings.

In LINKAGE THREE it is hoped to report further progress both in developing the theory presented here, and in applying it to practical problems in the provision of local community services.

Why bother with theory?

It has often been said that there is nothing so practical as a good theory. To those of us working in the field of research on inter-organisational relations, the challenge must be to build up a body of theory which will be sufficiently general, yet at the same time sufficiently practical, to be of use to people in many walks of life who are engaged in shaping networks of communication and influence, each in a very specific set of local organisational or political circumstances.
This variety of contexts inevitably makes it difficult to generalise in such a way that experience can be easily transferred from one situation to another. Where a person is working in a role which carries clear-cut functional responsibilities within an organisation — for instance the Treasurer of a District Council, a County Surveyor, the Chief Administrative Medical Officer of a Health Authority — then of course there is much in the way of experience that can, with care, be translated from that person's experience to similar situations elsewhere. Yet even where two roles appear to be identical in formal content, they can differ subtly in local context — and this applies above all to the field of interagency networks. For instance, one County Chief Officer might have to deal with a dozen or more Districts, another with only four or five: the pattern of political conflict and control might vary sharply from one set of County/District relationships to another: and so might the weight of influence which stems from historical traditions, not least in a situation such as that of contemporary Britain where there have been recent upheavals in local government structure.

Another obstacle to generalisation is that much of the skill of the good network-maker may be of a subtle kind which can only with difficulty be made explicit. People who have to seek out opportunities for influence within a complex web of organisational, political and professional interests can be driven to play their cards very close to their chests. If their experience is to be made more widely available to others, there may be obstacles to be overcome in persuading them to reveal their tactics, as well as in presenting the information gained in a non-attributable form. And even if these obstacles can be surmounted and successful strategies for network management can be expressed in a generalised form which can be taught to others, there is always a danger that they will lose some of their effectiveness in the process.

But such dangers can, of course, be over-emphasised. We would indeed be pessimists if we believed they were likely to nullify all prospects for scientific advancement, or for practical progress in understanding some of the general guidelines underpinning the craft of successful management of inter-organisational links.

A practical case: linkage between tiers in metropolitan government

At this stage, it will be helpful to move to an example drawn from practice. In LINKAGE ONE, Eric Dixon, the Chief Executive of Kirklees Metropolitan Borough, described the issues faced by the five Districts and the Metropolitan County of West Yorkshire on their formation in 1974 in establishing a set of working linkages to deal with certain overlapping areas of decision-making. The decision was to set up joint Committees of elected members at two levels — a non-executive level linking the County to all five Districts, along with five joint Committees with more specific functions linking County members to each of the Districts individually. At both levels, arrangements were also agreed for an infrastructure of administrative support through the respective Chief Executives. But some two years later, disillusionment with the arrangements had grown to the point where the County took the initiative in abandoning the agreed structure, replacing it with a more flexible set of arrangements for County/District working, the viability of which remains subject to many uncertainties.

Could a more coherent theory of inter-organisational relations have helped the decision-makers in the West Yorkshire authorities — elected members and officers — to have worked their way through this situation with a clearer view of what might be expected to happen? What real choice was open to these particular decision-makers under the conditions prevailing in 1974? And what possibilities for change might they have considered in the light of subsequent experience? What, if anything, can be done now or in future to ease the maintenance of inter-agency relations, given that there have been important changes of political control both at the County and District levels?

In asking such questions, it is important to recognise that the arrangements agreed in 1974 were themselves based on certain implicit theories about what results particular structures might be expected to achieve — theories which, in the exceptional circumstances of a wholesale reconstruction of British local government, were bound to be somewhat speculative until put to the test of practice. In particular, the report of the Bains Committee
, which set out to offer the new authorities guidance on matters of their internal organisation, made passing reference to the topic of County/District relations and advocated in particular the formation of joint committees at both the one-to-all and the one-to-one levels to help in dealing with various boundary problems as they were then foreseen. These arose from the proposed division of responsibilities in the field of land-use planning; the encouragement to Counties and Districts to operate concurrently in such fields as arts and recreation; and the provision for the Districts to act as agents of the County in certain Highway matters.

The implicit theory was that Joint County-District Committees should be able to make effective progress in dealing with these matters, whatever the local political context might be. It was also implicitly supposed that these structural links would help to foster better working links at an informal level, rather than exacerbate any underlying sources of conflict. But what other alternatives could they have considered in the circumstances? To address this question, it will be helpful for us to move briefly back to a more general level of discussion.

Returning to our wider perspective, two general questions can be posed:

· In what ways can we better understand and describe the range of opportunities for `network choice' which are realistically open to decision-makers working in particular operational, organisational and political circumstances?

· What can the decision-makers understand — or at least guess — about the kinds of outcomes that might flow from choosing to move in one direction rather than another within the field of choice open to them?

Understanding the opportunities for choice

Neither of these questions is as straightforward as it might appear. To concentrate first on the question about opportunities for choice, there may be various levels of choice with which the same people may be concerned. For instance:

· the opportunity to choose whether to set up one type of joint committee as opposed to another;

· the opportunity to choose whether to raise a particular item of business (e.g. whether or not the County should share with a District the costs of extending a civic theatre) on the agenda of a Joint Committee which has already been established;

· the opportunity for a Chief Officer to choose whether or not to consult by telephone with his political leader, or with officers of other authorities, before it is decided whether or not to put such an item on the agenda.

These examples of network-managing opportunities range from a very formal level, where there are many parties to the decision-taking process, to a much more informal level where a single official (or politician) must make a quick judgement based on his own personal discretion. The Chief Executive of the District in question may well play a part in decision-making at all levels. However, at the level of creating formal links, his personal influence may well be quite limited and, in exercising it, he may have to keep in view what effects his intervention might have on his continuing working relationships with the other parties — including his primary contacts with other authorities, his own officer colleagues., his political leaders and, quite possibly, the leaders of an up-and-coming opposition party. One of his primary concerns may be that he should build up trust by being seen to act with reasonable consistency over time; if he were seen to act out of character on one issue, it could well lead to changing expectations about how he might behave in future. This means that a careful distinction may have to be made between choices of personal action which may be freely available in confronting choices of an ad hoc or informal nature, and choices of personal stance or posture which - insofar as these are matters guided by conscious discretion rather than personality traits — may have to be nurtured over time, perhaps allowing them to be modified gradually as circumstances allow. Such considerations might well weigh most heavily among individuals in mid-career, who might be trying to maintain and enhance their own personal influence within an institutional structure in which they expect to have to work for many years to come.

In practice, it can be unrealistic to think of opportunities of choice which are open to groups of people - especially inter-organisational groups — without seeking to understand how those opportunities might appear from the diverse perspectives of each of the individuals taking part. For instance, in asking how far any of the group of people who agreed on the joint committee structure in West Yorkshire had any real opportunity to influence the decisions which were taken, it would have to be asked: were any alternatives to the chosen structure up for discussion? Could any such alternatives have realistically been espoused by any of the individual participants in the political circumstances in which they found themselves at the time? Or, given the circumstances, was there anybody who was in a position, either in terms of their organisational standing or their ability to predict outcomes, to refute the theory that the Committee structure chosen could be expected to produce certain desired effects? Indeed, was this structure a necessary stage of evolution through which the decision-makers had to pass before being able to discover and agree upon anything better?

Broadly, we can conclude that — in order to understand particular opportunities for network choice or influence in a realistic way, they should be examined from the perspectives of each of the influential people involved, recognising the possible problems arising for each individual in working within the constraints of his or her current local political context, and the extent of any motivation to sustain consistency of stance over time.

Outcomes of  network-building choices

To turn to the second of our key questions, what are the various consequences which people may wish to consider in deciding whether to handle their inter-organisational relations in one way as opposed to another? At this state of our research, we can attempt to pick out five main types of outcome, each very different in character:

· the effects of a choice in terms of progress in dealing with particular agendas for decision;

· the effects of a choice in changing people's appreciation of the agendas of decision-making and planning with which they should be jointly or separately concerned;

· the effects of a choice in modifying the level of conflict or consensus between people working from differ-rent organisational bases;

· the effects of a choice in terms of any disturbance or reinforcement of the flow of relevant communication through other channels of organisational linkage;

· the effects of a choice in terms of changes, in the loading of decision-making, information handling or network management that falls on particular individuals.
Taken together, these five types of effect constitute a set of criteria which, we believe, people tend to take into account in practice — however intuitively — in judging whether to move in one direction or another when faced with a particular situation of choice involving relations with other people and agencies. The list could no doubt be extended, or expressed more incisively, through testing it in relation to a range of cases and viewpoints. But the question that arises here is whether it is of practical value both in understanding what factors guide people in practice, and in helping people to build on the experience of others.

Relevance to the West Yorkshire example

Even if merely used as a check-list in discussing particular cases, we believe that a set of criteria such as the above may help to illuminate some important aspects of reality which may not often be brought to the surface. For instance, when discussing the choice of a Joint Committee structure in West Yorkshire, most of the people concerned may have seen the structure chosen as a means of making progress on certain well-understood agendas for decision in the planning, highway and cultural fields; they may also have held a more hazy view of possible benefits in enlarging the agenda of debate in other areas.

People may have differed from each other in their views of whether the arrangements could be expected to reduce or exacerbate the level of conflict between County and Districts or between one District and another. Possibly, few of those concerned might have thought very explicitly about what effects the arrangements might be expected to have on other channels of communication or on the `network management' load falling on particular individuals — whether over-burdened senior officers or leading politicians who might simultaneously be trying to hold down a multitude of public and private roles. If people had been able to ponder the full range of implications more consciously — and perhaps share their views about them with each other — would the consequences of their choices have been predicted any better? And would the quality of decision-making and understanding thereby have been increased? Should the eventual dismemberment of West Yorkshire's original Joint Committee structure be considered a sign of its failure, or could it be that it served a useful purpose as a `temporary institution' through which a lot of valuable individual learning was achieved?

The answers to such questions may be far from clear-cut. For one thing, the point has already been mentioned that some people in some situations may prefer to play their cards close to their chests, and may therefore resist any attempts to share with others a more conscious consideration of the consequences of their choice. Further, the lessons to be drawn may vary from one context to another. For instance, the expected consequences of any given joint committee structure might be very different in West Yorkshire with five Districts and in Strathclyde Region with its nineteen Districts. And they might well vary from one year to the next with shifts in political influence and control. But it is, we believe, through asking questions such as those we have suggested that opportunities for progress can be sought, in working towards the difficult aim of increasing the level of shared understanding about the daunting practical problems of handling inter-agency linkages.

Progress in building theory: some new directions

At this stage of the research, some promising directions for further study can be seen. One of them relates to the criterion which we have expressed in terms of modifying the level of conflict or consensus between people working from different organisational bases. It is easy to say that inter-organisational groups should work towards consensus and thereby reduce the level of conflict between their parent organisations. But how realistic or even desirable is this when the parent organisations are intended to be accountable to different sectors of the community whose interests inevitably differ at times — for instance, the people of Leeds against Bradford, or Bradford against Kirklees, or Kirklees against West Yorkshire as a whole? If the representatives of the respective Councils move too far forwards consensuses on a broad front, are they failing to be responsive to those who elected them?

A proposition which we wish to explore further is that, where organisations differ in their accountability, their aims and their internal `cultures', an important task of those working across the boundaries is to try to maintain smooth cultural gradients across those boundaries, seeking to overcome any sharp discontinuities in the values which people on either side acknowledge as relevant. For example, if those officers and members of Kirklees who carry responsibilities for links with West Yorkshire County were to remain steeped in their own corporate culture, with little understanding of the pressures to which those on the other side were subject, it might be expected that the inevitable conflicts between the organisations — and between the interests of their constituents — would be managed in an insensitive way, with little progress either in terms of decision-making or of the wider processes of organisational learning. Perhaps, indeed, the first two years of experience in operating a Joint Committee structure in West Yorkshire, however unhappy in some respects, may have yielded dividends in terms of this `tapering at the edges' of institutional values or cultures: dividends which were especially important at that time in history, and may have helped to pave the way for more effective working relations at an informal level among some — if not all — of the key people concerned.

In trying to probe such issues further, it will be necessary for us to pose questions with a good deal of care. For instance, perhaps some questions can only be answered coherently if asked at the level not of organisations as such but of different levels of policy system within and between organisations — to draw upon a particular analytical concept introduced In our previous article on Community and Policy. In this way, insights may be gleaned into such practical questions as whether - in some circumstances at least - relations between County and Districts might be most effectively maintained by an investment of effort at departmental rather than at corporate levels.

For those of us engaged on the research programme, any further pursuit of these themes means both a tightening up of these ideas at a theoretical level, and a testing of them by careful inquiry into the actual experiences of people who have been steeped in practical choices about linkages whether in West Yorkshire, Strathclyde or elsewhere. If readers of LINKAGE are stimulated by this article to write in with any observations arising from their own experiences - or, equally welcome, any challenges to the ideas we have put forward — then the process of testing will in effect have been extended, and the practical relevance of the research thereby enriched.
Links with concurrent research projects: a progress note

When applying to SSRC for the research grant for the present programme of work on inter-organisational decision-making, it was argued that the work of the programme could be amplified by drawing on the ideas and experience building up within other concurrent research projects being carried out either by IOR staff or by others. In turn, it was suggested that the general ideas emerging from the SSRC programme should help to enrich the body of knowledge applied within specific research studies for government departments and other clients who had more specific practical aims in view.

To manage such a two-way flow of ideas and experience is not always easy. Even where the same scientists are working concurrently on two or more related projects, there may be important differences of accountability to be kept in view, as well as matters of confidentiality to be respected. But, within these constraints, we have found that there can be much scope for mutual reinforcement. In this concluding note, the staff of IOR report briefly on four streams of concurrent work — at varying stages of progress — all of which have some bearing on the aims of the programme and are helping in sustaining its momentum.  In LINKAGE THREE, we shall wish to broaden this discussion of research linkages by talking about some of the parallel research on inter-organisational relations which is currently under way in other institutions in the United States, in Britain and elsewhere.

The policy impacts of regional strategies

In England, the last ten years have seen major strategic studies carried out in the South East, the North West, East Anglia and the Northern Region, all under the tripartite auspices of central government, local authorities and the Regional Economic Planning Councils. There have also been a number of monitoring exercises and more limited planning studies in these and other regions. An IOR research project into the influence of these organisational arrangements on the outputs of the teams drew attention to the complex question of how such studies can best hope to influence the ongoing processes of policy development and decision-making in central government, in local authorities and elsewhere. Since early 1976, the Department of the Environment has been sponsoring a follow-up project addressed to this wider question, and this is nearing completion at the time of writing. This research has involved a study of the ways discretion is exercised in governmental programmes concerned with highways, industrial aid and provision of training services, taken as examples of programmes with a physical, an economic and a social perspective respectively.

There are many variables to consider. Some programmes are in decline while others are new and exploratory; some involve a substantial `regional dimension' and others little at all; some allow for the delegation of substantial accountability to a local level, while others rely heavily on the application of central guidelines. Within the project, methods have been developed to analyse the balance between localised accountability, central guidelines and 'stuctural appreciation' of the context of particular problems for any selected field of discretion within a programme. The approach has been tested not only in relation to established expenditure programmes but also in relation to newly emergent fields of policy concern, such as that of policy for the inner cities. The underlying question is: how can an ad hoc strategy team, with little direct accountability to policy-makers but with significant capacities to carry out cross-cutting structural analyses of strategic problems, best hope to gear its work and its recommendations so that they can be of real influence in practice, given the complex webs of inter-agency relations through which most decisions of public importance are made?

Planning in the Scottish health service

The national health service in Scotland is directly accountable to the Secretary of State for Scotland through the Scottish Home and Health Department (SHHD) which has been seeking since 1974 to develop planning processes at both central and area levels which will match the distinctive health problems and administrative realities of Scotland.

The staff of IOR Scotland have been assisting and advising in this process, and have been concerned in particular with the design of ways in which administrative and professional divisions of SHHD can contribute to an overview of current issues, uncertainties and opportunities for policy change. They have also been exploring the general question of choice of priorities, recognising that this is crucial to the allocation of resources in a centrally-funded service and that there are several dimensions involved: priorities between areas, between sectors of the community, between alternative forms of intervention and care, and between different agencies. A key problem concerns the mode and level of involvement in policy-making of a complex professional and lay advisory structure, of area health boards and of other related agencies, such as social work services.

From this research, some ideas have been emerging about the selection of issues for attention by planners. These ideas are reported in a paper by Colin Wiseman, to appear shortly in the international journal Policy Sciences.

Research on the development plan system

A one-year study has just been completed for the Department of the Environment, addressed to the development of monitoring methods for both structure plans and local plans within the new British Development Plan System. This has drawn attention to some inadequacies of conventional ideas about monitoring, which focus upon the degree of success in achieving targets selected in advance. A review of experience and experiments in different parts of England and Wales has shown this approach to be unrealistic where executive responsibilities are shared among many agencies, where the influence of plans and policies may be quite indirect, and where aims may change rapidly in response to shifting community pressures. An alternative approach is advocated which focuses on methods of tapping the experience of people in many different settings exposed to changing realities, whether as policy-makers or as people who are expected to apply development plan policies, alongside other forms of guidelines, to more specific local issues.

Also, following a completed study of methods for analysing policy choices in the preparation of structure plans, research has recently begun of the ways in which development plans can most realistically relate to capital expenditure programmes, especially those for water and sewerage, transport, housing and other aspects of the strategic infrastructure of development.  This research will involve working alongside engineering, financial and planning staff in three or four selected areas of England and Wales, and will explore the patterns of inter-agency and interdepartmental choice facing Water Authorities, District Councils and County Councils in areas where significant investments in infrastructure are under active discussion.

Communication between central and local government in the management of local authority expenditure

Supported by a grant from the Social Science Research Council, a short exploratory study is progress concerned with the communication between central government and local authorities on financial matters relating to the rate support grant process and the control of capital expenditure through loan sanction and other machinery.  The members of IOR staff involved have recently had experience of these processes at the central government end, and are now talking to a cross-section of local authority treasurers to learn about the problems of communications as they appear from a more local standpoint. One of the issues on which attention is focusing is the changing role of individual local authorities and the local authority associations in the Consultative Council for Local Government Finance and its sub-groups.

Members of research teams

The Policy Impacts of Regional Strategies: John Friend, Michael Norris and John Pollard, with Kenneth Carter of Lanchester Polytechnic, Coventry.

Planning in the Scottish Health Service: Colin Wiseman, Gifford Lind, Michael Melvin (adviser: John Friend).
Monitoring for Development Plans: Alan Sutton, Michael Floyd, Leslie King.

The Development Plan System and Investment Programmes: Allen Hickling, John Luckman, Leslie King, Adrian Noad.

Central Government/Local Government Communications in the Management of Local Authority Expenditure: Peter Shipp, Robert Harris.
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LINKAGE THREE is expected to include contributions from Australia, U.S.A. and the European Community as well as from those involved in the provision of public services in Britain. Themes to be covered are expected to include the co-ordination of local engineering services; the handling of financial relationships between local and central government; the in-service training of local administrators; and the use of experiment in responding to urban deprivation. There will also be further reports on the development of useful theory, including a discussion of the problems of local government in linking with people in voluntary and business organisations.
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Responding to Linkage Two


We would like to hear from you about your reactions to both the content and form of Linkage Two. Through such a linkage we can learn more about your concerns and ideas and so try to improve our own. We welcome personal letters and will try to answer them all. However, you may just wish to use the space provided here for comments, and return to us a photocopy of this page. If you would like to contact any authors individually, that may also be done through us.


Please write or send a photocopy of this page with your comments to: Mrs. B. P. Fox, Institute for Operational Research, 4 Copthall House, Station Square, Coventry CV1 2PP.


My Name:


My Address:


Comments: 





Are there other people to whom you would like copies of this and later editions to be sent? If so, please give us names and addresses below: (Those who receive this copy of Linkage will be sent the third.)
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Factual Summary


At a factual level, 2,300 copies of LINKAGE ONE were printed and 1,700 were distributed during May and June 1977, many in response to enquiries and contacts generated by the newsletter itself. Around 200 have been sent outside Britain, mainly to individuals and organisations with which IOR staff already have scientific links. Within Britain, 600 were sent to people in local authorities, including the Chief Executives of all Counties and Metropolitan Districts and several Shire Districts; the Chief Planning Officers of Counties; many Directors of Social Services; and Treasurers, Chief Education Officers, Surveyors, Housing Directors and other Chief Officers of several of the larger authorities. Another 130 were sent to Health Authorities and 23 to Water Authorities. 


The newsletter was also sent to individuals in government, industry and voluntary organisations with whom research links had been established, either through IOR's programme on inter-organisational relations or through related projects and networks. Publicity was given to it in the columns of several periodicals, one of which, the National Council of Social Service News, led to a considerable number of requests for copies from voluntary organisations.


By mid-September, 430 reply cards had been returned, many nominating other recipients. We now have a list of 620 people who want to receive subsequent issues. Thirty recipients replied by letter, raising particular points in response to the contents of LINKAGE ONE, and some enclosed reports or notes about experiments in inter-agency co-ordination on which they were themselves involved.
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Biographical Note: Eric Miller, who is a member of the Advisory Committee for the research programme on Inter Agency Decision Making, has been on the staff of the Tavistock Institute since 1958 and is Joint Director of the Institute's Group Relations Training Programme. Over the last nine years he has been a consultant to various Government agencies in Mexico on aspects of planning and organisation, and during 1973-76 was especially concerned with the design and operation of a major rural development programme. The earlier phases of this programme are described in his book: Desarrollo Integral del Medio Rural: un Experimento en Mexico, Mexico, D.F.: Fondo de Cultura Economica, 1976. He has also been advising the Government of Panama on establishing a similar programme.





In LINKAGE ONE, the authors presented the first of three articles about area co-ordination, an idea which has come into good currency in Britain in recent years. They traced the history behind setting up co-ordinating machinery at a local area level - one closer to communities than that of the District Council — and they outlined some of the key dimensions of choice which must be faced.


In this article, Adrian Noad and Leslie King compare experiences of four area co-ordination schemes and draw out the implications for those designing such experiments. These experiences are based upon field-work with a number of area co-ordination schemes, particularly in the Strathclyde Region of Scotland, where extensive exploratory studies were carried out within the IOR research programme during 1976.
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