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LINKAGE THREE 
 July 1978
Third edition of a newsletter concerned with INTER-ORGANISATIONAL RELATIONS in providing community services

The Research Behind the Newsletter

This newsletter is produced in association with a three-year research programme which began in May 1975 and has been funded by a grant from the Social Science Research Council. The aim of the research has been to seek a deeper awareness of the processes and problems of inter-agency decision-making, especially those arising in the provision of local community services. The work has focused in particular on the new and unfamiliar challenges being encountered in Britain in the wake of the reorganisation of local government, and parallel changes in responsibilities for health and water services. The work is linked to a number of other parallel research projects concerned with more specific problems within this field; together, these combine to strengthen the base of experience on which the programme itself has been able to draw.

The costs of publishing and distributing the newsletter have been 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 has been designed to stimulate can be seen as an integral part of the research itself.

The Programme Advisory Committee

The IOR research team wishes to acknowledge the important role played in the research by the Programme Advisory Committee, the membership of which has included the following:

Mr. William Ogden

Chairman of Committee.

Mr. John Benington

Coventry Workshop.

Dr. Ronald Brown

Director, Institute of Health Studies, University of Hull.

Professor David Chambers
London Business School (member of SSRC Management 




and Industrial Relations Committee) (from 1977).

Mr. Stuart Dearnley

Department of the Environment (to 1976).

Mr. Eric Dixon


Chief Executive, Kirklees Metropolitan Borough Council.

Mr. Paul Everall


Department of the Environment (1976).

Dr. Frank Heller


Tavistock Institute of Human Relations.

Mr. Derek Lyddon

Chief Planning Officer, Scottish Development Department.

Professor Alan Mercer

University of Lancaster.

Dr. Eric Miller


Tavistock Institute of Human Relations.

Dr. Brian Orr


Research Policy Directorate, Department of the Environment 




(from 1976).

Mr. Kenneth Rose

Director of Finance, West Midlands Metropolitan County Council.

Professor John Stewart

Director, Institute of Local Government Studies, University 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 Strathclyde Regional  Council.

Points of Contact

This newsletter is published under the aegis of the Tavistock Institute of Human Relations — an independent, not-for-profit association which is registered as a charity and has become involved in a wide range of research, advisory and training activities concerned with human relations in the organisational, community and family settings. As explained more fully on the inside of our back cover, the part of TIHR within which LINKAGE is published — the Institute for Operational Research — is now in the process of transition to a new identity as a centre which will be particularly concerned with joint working in the complementary fields of organisational and operational research.

In the meantime, the addresses at which staff can be contacted are:
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Tavistock Centre

4 Copthall House

56 Albany Street

Belsize Lane


Station Square


Edinburgh

London NW3 5BA

Coventry CV! 2PP

EH1 3QR

(01) 435 7111


0203) 20201


(031) 556 4908
Editorial

This issue of Linkage goes to press as we in the IOR research team are nearing the close of our three-year programme on the theme of inter-organisational decision-making in the management of local community services. This means that our present issue is the last in the series as originally conceived: it marks the end of an experiment, the outcomes of which we will be seeking to evaluate over the coming months.

The Content

Readers will notice that the present issue contains more material than either of its predecessors. This is partly because we have been able to include a wider range of external contributions than was possible in earlier issues; also, we have felt it desirable to include some longer contributions from members of the research team, attempting to summarise where we feel we have got to during the three years of the programme.

In organising the content, we have tried to intersperse articles from the world of research and from the world of practice, grouping these together where we feel they can contribute collectively to certain key themes. For instance, the two contributions which reflect the work of Eric Trist and colleagues on community development in the USA and Scotland lead naturally into the third in the series of articles on area co-ordination by members of the IOR research team; this in turn leads on to a contribution by Ronald Young, an elected member of Strathclyde Regional Council.

Among the further contributions from practice that follow will be found descriptions of some of the realities of inter-organisational linkage from a municipal engineer in a District council; from an official of a Regional Conference of local authorities in South Wales; and from an Australian political scientist speaking from experience of initiating courses for senior local government officers. Two further contributions — one from a manager in a large industrial firm and another from a French civil servant — have regrettably had to be omitted because of our publication deadlines.

Of the two closing contributions, the first offers a broad summary of what the research has achieved as seen from the perspective of three members of the IOR research team, while the second offers some concluding observations from two members of our programme advisory committee, against the background of their own experiences in the worlds of local and central government.

The Contributors

In acknowledging the effort put in by our various invited authors, the first observation to make is that the particular set of external contributions which appear in this issue and its predecessors is largely an outcome of a pattern of personal linkages across organisational boundaries which has evolved over the years — partly through the research relationships that we in IOR have developed with other organisations partly through the movement of individuals from one post to another as part of their personal patterns of career progression, and partly through the wider pattern of contacts that has begun to develop through the publication of Linkage itself. As an example of these processes at work, I can mention that two of our present contributors — John Power and Christopher Yewlett — were both involved with me in an earlier study of inter-organisational relations. Also, as the present programme ends, we can report that Adrian Noad, who has played a central role ;n the work over the last two and a half years, has taken up a new post as Associate Director of the North Kensington Amenity Trust in London. In this role, he will be seeking to put to the test many of the ideas about community development which are discussed in the three successive area co-ordination articles, while remaining in touch with whatever further research IOR may be engaged upon in this field.

The Future

Although the publication of Linkage was conceived as a finite experiment, we have been much encouraged by the number of people who have suggested to us that it should continue. Over the coming months, we shall be exploring ways in which the momentum so far achieved can be sustained, whether through extending the present series, or through continuing the newsletter in another form — possibly with an extension of its focus beyond the management of local community services — or perhaps through launching associated forms of training or workshop initiative. A response sheet will be found enclosed in this issue, so that readers can not only let us have their views on the value or otherwise of the Linkage experiment, but can comment on alternative possibilities for the future.

It is very likely, of course, that any continued publication and distribution of Linkage will have to be funded on a subscription basis — though this in itself would probably not permit any underpinning of continuing research in this field. Without the SSRC programme to sustain the momentum of the research, the production of Linkages One to Three would indeed have been impossible. As it is, the richness of communication which its publication has stimulated has tended to place considerable strain on the capacities both of the scientific and the secretarial staff concerned. If this has prevented us from responding as fully as we would like to some of the letters and other communications we have received, we can only apologise and ask the indulgence of those concerned.

So, as we say at the end of our progress report which appears in the later pages of this issue, we feel we are both at an end and a beginning. And, to begin this issue in the spirit oI dialogue with which the whole experiment was launched, we now move on to a brief correspondence section, in which some of our readers comment on contributions to earlier issues.

John Friend
Correspondence

Community Development

I have read LINKAGE ONE and TWO with interest. However, I would like to see more emphasis on the kinds of initiatives that are currently being taken in the field of community development outside the metropolitan areas, and especially in the shire district councils. Of course, a great deal is being done at the strategic level in the county councils and some of the metropolitan districts — but I think it is important to recognise the variety of linking activities which people in district councils are initiating at the operational level, where breadth of contacts at the grass-roots can compensate for the limited range of executive powers available.

Some of these activities have been summarised recently in the report of the Wolfenden Committee; for example, the funding of selected voluntary organisations, the promotion of self-help groups, perhaps through councils of voluntary service, etc. Again many shire district housing authorities have shown an interest in giving the housing service some orientation towards community development by such means as the encouragement of tenants of community associations and the use of communal facilities in sheltered housing schemes by non-residents as day centres. In Essex a working party representative of the Social Services Authority and District Councils has identified the following forms of community development, all of which have been engaged in by one or more District Councils —

(1) Encouragement of support groups for battered wives;

(2) Establishing voluntary street warden schemes;

(3) Extension of Meals on Wheels services and luncheon clubs for the elderly;

(4) Seeking to obtain wider community use of school buildings e.g. for skateboarding, meals during school holidays, activities for under fives, etc.;

(5) Financial support for social and community schemes in rural parishes.

The above are only a few examples. My point is that shire district councils, or at least some of them, may be expected to share an interest both in community development and in coordinating their activities with those of voluntary organisations.

D. A. TAYLOR,

Director of Administration Thurrock Borough Council

………………………………………………………………………………………………
Care of the Elderly: experiences in joint working

I am somewhat concerned by Mike Norris' concluding comment (LINKAGE TWO. p. 17) that formal linkages between health and local authorities have "nothing or little to do" — even in relation to his chosen topic of planning services for the elderly.

Certainly, the work of joint consultative committees seems to have been generally disappointing. But the formal arrangements in at least one shire county have provided an umbrella for two important activities at officer level. The first is day-to-day cooperation, through the designated contact officers on each side, between health and social services. The second is the production of what are best described as "pre planning reports" about levels of service and deficiencies; whether these are eventually used for planning or not, they do help to give doctors and social workers a more realistic picture of each other's resources. The formal committees provide a channel of accountability, going beyond accountability to the separate authorities, to which officers report (and to which they can be reported).

Formal linkages will not achieve very much unless there is a will to operate them. A recent report on the training of health service managers found that "a major flaw in the health service up to now" was "its failure to link closely enough with social planning in general and with developments in associated areas of social benefit and improvement". Health administrators tend to b epre-occupied with their own affairs. NHS participation in, for example, structure planning, regional strategic planning, inner-city planning, and attacks on deprivation has tended to be token or non-existent.

If this is true, it is odd. The effectiveness of health care depends very much on housing, environmental and other local authority services. Its accessibility depends on local transport facilities. Conversely, the health service cannot lightly be ignored in structure or strategic planning. It is a major employer. It offers training opportunities for school-leavers. The location of its institutions [often determined on NHS rather than planning criteria) affects secondary employment as well as social amenity.

Cross-boundary working has to be seen to be worthwhile. Health service managers sometimes seem to take the view that the purpose of collaboration is to persuade local authorities to develop services that they do not want in order to relieve hospitals, and that this is bound to fail because there is nothing to offer in return except the "joint finance" money in the NHS budget. I have argued above that the second point, at least, is invalid.

But the health service can also offer power. In the county mentioned earlier the health authority deliberately set out to enlist the interest of local authorities by offering them the chairmanship of the statutory (member) joint committees and of the (officer) joint care planning team. Paradoxically, it was necessary to surrender power in order to achieve influence.

All this calls for vision and for skill at manipulating networks. My contention is that without some formal (even imposed) structure there is nothing to manipulate.

R. G. S. BROWN,

Director, Institute of Health Studies, University of Hull

……………………………………………………………………………………………

Process and substance in a theory of inter-organizational relations: a response to the linkage newsletters

Much of the research, or rather the linked series of research projects, giving rise to the LINKAGE newsletters is concerned with the processes of planning and policy choice, and with the strains faced by the participants in these processes. This focus on processes is both necessary and commendable from the perspective of policy analysis conceived as a theoretical and scholarly enterprise. And its utility for the clients of IOR research, who are either directly or indirectly the agencies and the officials within them who must cope with the strains engendered by policy change, is also evident.

At what point, however, does or should the consideration of process give way to, or become explicitly and systematically linked to, the consideration of policy outcomes?

Take the case of the paper by Michael Norris in LINKAGE TWO. In one respect, I found this the most interesting and challenging of the articles I have read so far. Norris maintains throughout his analysis of the inter-organizational arrangements for planning services for the elderly a clear focus on the ultimate intended beneficiaries of all the process changes that have recently occurred in this field in Britain. "Most long-term services have no impact on old people's difficulties," he writes at one point. And later, his concern for improving policy outcomes as well as processes scarcely disguised by understatement, he writes that "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 bathe 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 message here is clear. The kinds of process problems that IOR's clients think they have in the complex, turbulent and inter-organizational world of planning for the elderly, and the responses they have developed to these problems, are directly related to the undesirable character of the outcomes they are producing for the people they are supposed to serve.

In other words, one can, to use some of the phrases in the introductory essay in LINKAGE TWO, become so preoccupied with "learning to work together, " "building bridges," speculating about the significance of the difference between working for somebody and working alongside somebody, and with the swapping of individual concerns and calls for mutual support within the planning system, that one loses sight of the ultimate purpose of inter-organizational learning.

What is the point of all the possible improvements in inter-organizational learning and strategic choice that are of such great interest to IOR and its clients if, to return to Norris' example, the real needs of old people remain unmet? Do these improvements have any point, except to make the people directly involved in the planning system and in processes of strategic choice feel more confident about their ability to cope with their own problems?

A cynic would suspect that government departments will be well-content to have research stick to process concerns. Discussion and analysis at the level of the kinds of issues Ogden articulates in LINKAGE TWO, for example, is something planners and officials can appreciate, express concern for, -and even participate in, without paying too much attention to the substance of policy. These are issues which, to borrow another phrase from Norris, do not touch on most of the assumptions in the current system of planning and policy choice about how processes and outcomes are supposed to be related.

This is not to say, of course, that planners and officials completely lack concern for the eventual consequences of what they do. But now that IOR has so skilfully explored the subtleties and complexities of inter-organizational choice and has opened up the prospect that problems of inter-organizational planning and decision making can be dealt with in a variety of ways, the question clearly arises of whether some processes of choice can be more clearly tied to desirable outcomes than others.

Perhaps this is a question that the researchers should let the departments answer on their own. The danger is that, if this line is taken, the question will not be answered at all, at least not within the context of that portion of IOR's work that is agency-supported. One very clear indication of this danger can be seen in the concern which their research to date has revealed with system maintenance. I have not made a precise count of the number of times the various research reports in LINKAGE ONE and LINKAGE TWO identify system maintenance as a salient concern of the officials and elected members whose behavior is the subject of IOR's work, but it's more than two or three.

The central issue here is really very simple. Officials of local and central government are understandably concerned with developing and maintaining effective working relationships in the wake of the recent organization of local government in Britain. It is important to know how to develop and maintain such relations at any point in time because, if this task is neglected, the risk is very high that people will lose confidence in the institutions of government and their legitimacy. It is arguably the case that British institutions have been going through an unusually turbulent period, and that knowledge of how to build and maintain effective relations is now at a premium. But how far do we want to go with the assertion that it is now "an important task" of central and local officials "to overcome any sharp discontinuities in the values which people on either side [of the boundaries between organizations] acknowledge as relevant"?

Are there not circumstances in which "overcoming discontinuities" must take second place to letting political conflict surface and run its course? Is not one of those circumstances precisely that identified by Norris, namely that in which inter-organizational relations, no matter how effective they seem to the actors directly involved, are yielding dysfunctional outcomes?

Maintaining the system, in the sense of promoting the development of more effective working relations among the officials within it, is important, but it is surely not more important than developing effective policies. Moreover, process and substance are interrelated in planning and policy choice, as IOR's work to date has so effectively demonstrated. The question that keeps bothering me after reading the LINKAGE newsletters is two fold. How far is it possible to go with the explicit and systematic linkage of process and substance in a theory of inter-organizational relations? And how far is it likely that research teams will be able to progress with this issue under the sponsorship of clients who are understandably inclined to be content with process reforms? My suspicion is that what has appeared so far in LINKAGE provides much more reassurance an the first of these questions than on the second, but I hope the next issue provides reassurance on both counts.

GEOFFREY WANDESFORDE SMITH

Visiting Research Fellow, International Institute for Environment and Society Science Centre Berlin

The Role of Communications Theory

May I congratulate you on LINKAGE TWO. The series makes a valuable contribution on a major problem facing public sector management. It helps to bridge the gap between the theoretician and the practitioner, where too often the former's work goes untested and the latter's unrecorded.

One point that does not emerge strongly from the articles is the position that the linkage concept occupies in the growing body of management theory. I would like to make a few comments on this.

The structuralists were early entrants into the management science field and dealt in impersonal terms with pyramids and trees. Studies of human behaviour began to be applied to management — effectively working at the opposite end from structures. More recently the processes within organisations have been considered and corporate planning, amongst other things, has emerged. I appreciate that the above represents a simple summary and that those in the various fields are aware of the problem, but developments in management science still seem to be fragmented. However, to try and make structural theory more sensitive or to apply behavioural studies to organisations might not solve the problem.

The structure of an organisation, its processes, the attitudes of the organisation and the individuals all matter in viewing its operation and effectiveness. There is a need to identify the threads that draw these components of organisational theory together. The linkages and communications of an organisation provide such a thread and offer a basis for further theoretical development.

In practical cases care is needed in establishing communications systems as it is easy to define a structure or process without knowing the behavioural reaction. Within Thames Water there are two areas which come to mind where formalised communications were arranged, following reorganisation in 1974. These are becoming less and less effective and may well fall into almost complete disuse. In other areas, where linkages have come from working requirements, processes and systems have developed well.

In LINKAGE TWO the formalised systems of area co-ordination, or the picture painted of the health services for the elderly, seemed to be examples of unnecessary or badly established systems. They point to the need for care before saying communications are important, let's set up a system.

Structures can be changed quite quickly and they are the currency of reorganisation. The human aspects involved in processes, behaviour and  communications take a lot longer to settle and all of these elements are required before an organisation works effectively. Communications make the organisation work and link structure, process and behaviour. Greater knowledge is needed of how organisations tick and developments in the field of linkages and communication will to bring together the currently disparate theoretical threads.

I look forward to LINKAGE THREE and would regret it if publication could not be continued in some way.
BARRIE PROTHEROE 
Manager — Strategic Planning Thames Water
COMMUNICATIONS AND THE RATE SUPPORT GRANT PROCESS

by Robert Harris

In this article, Robert Harris summarises the findings of a short study which he and Peter Shipp of IOR carried out in 1977 under an SSRC research grant. The theme was that of communication between local and central government in the management of local authority expenditure in the changing British context. Both authors brought with them previous experience of working within central government — in the Treasury, the Civil Service Department and the Department of Education and Science — where the opportunity had arisen to become directly involved as consultant advisers with the ongoing work of the government departments concerned. The SSRC research provided an opportunity to develop a complementary understanding of local authority perspectives, and to establish links with the wider programme of work with which Linkage is associated. Robert Harris is now with Arthur Young Management Services, and Peter Shipp with the Institute of Manpower Studies at the University of Sussex.

In Britain, the tendency for central government to seek greater influence over many services whose delivery rests with local authorities is connected with a concern with the overall level of local authority expenditure. Effective planning and control of local authority expenditure (some three-fifths of which is met by a block grant from central government known as rate support grant) plays an important part in macro-economic management and has been seen in recent years as crucial to plans to contain public spending. This need, not only to plan but also to control the level of local authority expenditure, juxtaposed with the statutorily autonomous position of local authorities, brings into focus the question of the adequacy of communications between central and local government.

This paper concentrates on the situation in England and Wales. In England, there are five main government departments which are concerned with local authority services: Department of the Environment; Department of Education and Science; Department of Health and Social Security; Department of Transport; and Home Office. One of these, the Department of the Environment, has an overall responsibility for relationships with local government. On certain local authority services, the Welsh Office has decentralised responsibility for local authorities in Wales. These departments communicate with 6 metropolitan counties, 36 metropolitan districts, 47 non-metropolitan counties, 333 non-metropolitan districts, 32 London Boroughs, the Greater London Council, the City of London and the Isles of Scilly. The organisation of communication between these five departments and 457 autonomous local authorities is an issue of major importance.

In the period from 1970/71 to 1974/75, local government expenditure grew by a third in real terms; since then, growth has given way to meeting inescapable commitment, to standstill and to cut-back. As financial stringency begins to bite, so problems of communication which previously were submerged rise to the surface. New consultative arrangements have been established: the principal innovation in England and Wales is the Consultative Council on Local Government Finance (CCLGF) which was set up in 1975 to strengthen the role played by local government (through the local authority associations) in the process of planning aggregate local authority expenditure. There is also a Welsh Consultative Council, chaired by the Secretary of State for Wales, which constitutes a separate forum for the discussion of matters of particular interest to Wales. In Scotland, where the Secretary of State has ministerial responsibility for practically all local authority functions, and where the Convention of Scottish Local Authorities represents all types of authorities, regular meetings between the Secretary of State and representatives of the Convention are held for purposes similar to those of the Consultative Council.

The Consultative Council

The CCLGF is chaired by the Secretary of State for the Environment and has a membership which includes both departmental ministers and the elected members who lead the local authority associations. Its infrastructure brings together into a single framework all the joint local/central government working groups concerned with local authority expenditure; the principal working groups are depicted in figure 1 and their composition and functions are outlined below.

The expenditure sub-groups have existed since 1970; there are currently six covering education, personal social services, administration of justice and law and order, transport, housing and local environmental services. Each sub-group consists of some 8-10 representatives of the government departments concerned and 6-8 representatives of the local authority associations; the latter are drawn on a part-time basis from their constituent authorities and are usually third tier officers from treasurers' departments. The functions of the sub-groups have changed in recent years from the earlier task of forecasting expenditure to one of examining the policy consequences of keeping expenditure within a prescribed ceiling.
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Figure 1.  The structure of the consultative council.
In 1976, six expenditure steering groups were created to supplement the work of the sub-groups. It was felt that the need to consider policy options, implied in the remit to work within a prescribed ceiling of expenditure, was not a task appropriate to the sub-groups. The membership of the steering groups is thus at a more senior level and encompasses financial and service interests, both from the central and local government side; the latter comprises the negotiating spokesman for the services concerned, other financial advisers, several service advisers, and the convenor of the corresponding sub-group. In addition, members of the Associations' central secretariats attend meetings of some of the steering groups.

The grants working group has reconvened annually since 1975 to consider the distribution arrangements for rate support grant (RSG) for the following year. Each of the three main local authority associations (which represent different types of local authority) has six representatives on the group including a senior member of the secretariat and both chief executive and financial advisers from member authorities; the central government representatives are provided largely by the Department of the Environment.

Communications from central government

The culmination of the annual public expenditure survey is the public expenditure white paper which is published in January/February. This contains the government's plans over a five-year period for, inter alia, local authority expenditure. However, in addition to certain technical difficulties of presentation, the information relates to overall local authority expenditure for England and Wales as a whole.

In April 1977, for the first time, the government published a circular (DOE 37/77) which expressed the white paper figures in terms familiar to local authorities. However, once again the information was for local authorities in aggregate and, since no individual local authority identifies itself with the ‘average local authority', no single local authority had any means of ascertaining whether or not its own spending plans were consistent with the proposed aggregate growth rate.

Following each RSG settlement the government publishes a circular (e.g. DOE 8/78) explaining the settlement and its view of the implications for local authority services. Local authorities regularly complain about the nature of the guidance in this circular both from the point of view of its propriety (vis-a-vis local authority autonomy) and its internal consistency. With regard to the latter, it is not surprising that guidance framed to fit the `national average situation' does not fit any single local authority.

Are there any problems?

This article began with the question that problems of communication might exist. If so, what are they and who perceives them as such?

From the point of view of central government, the last two years have seen an overriding concern to restrain the overall level of local authority expenditure. There is no doubt that this message has got across in a variety of white papers, circulars, ministerial speeches and other ways. Recent estimates suggest that the message has been acted upon, although the unselective measures put forward ("the required reduction in current expenditure will be of the order of 1.6%" or "an acceptable increase in cash terms would be not more than 8'/z %") had very different implications for different local authorities. But could it have been otherwise? More selective guidance could have been a threat to local authority autonomy.

Central government and local authorities invariably take a different view on guidance on individual services. Government departments and their ministers naturally wish to promote `their' services for which they have fought for resources within Whitehall; local authorities wish to minimise guidance in order to preserve their autonomy — although some factions are not averse to quoting government guidelines when it suits their case.

Little of the information on planned local authority expenditure given in the public expenditure white paper and the various circulars fulfils one of the prime functions of communication: the reduction of uncertainty. Indeed, it may have the opposite effect. The single piece of information which is most useful to a local authority in its own planning and budgetary process is the amount of rate support grant it will receive. This is not usually known until three months before the financial year begins and the criteria on which RSG distribution is based (about which the local authority associations strongly disagree) are quite different to those underlying the government's guidance on services. Individual local authorities can thus be caught in a web of conflicting guidance on rates, expenditure and services. But once again, the only way out is to develop more selective guidance. From the point of view of local authority autonomy, incompatibility and obscurity are virtues.

Finally, what of the local authority associations? In addition to their central secretariats, they provide to the various groups in the CCLGF structure some 150-200 part-time representatives drawn from their constituent authorities. Their role in providing a local government input to the annual public expenditure survey is developing. But much of the work done for these groups is carried out by the central government side — the local authority side plays a largely reactive role. While the difficulties of using staff from local authorities all round the country are offset by the advantages gained by the resulting better communication between the Associations and their members, it can be argued that the Associations should build up their central secretariats in order to provide a more effective input. Such a change would necessitate further development of the dissemination of information and guidance by the local authority associations to their constituent authorities. But would this mean that local authorities would then direct their criticism for inconsistent and inappropriate advice to their own Associations rather than to central government?

This paper has but scratched the surface of communication between central and local government. But it has demonstrated that the problem of linkage between five government departments and several hundred local authorities involving tens of government ministers, hundreds of local councillors and civil servants, and thousands of local government officers is not simple in terms of organisational relationships. There are no panaceas; the development of a system of relationships and communication linkages to match the scale and complexity of local government in England and Wales requires much hard work, a capacity to seek compromises and a willingness to try and, if necessary, to reject new forms of communication.

Note: Copies of the report "Communications between Central and Local Government in the Management of Local Authority Expenditure” can be obtained from: Institute for Operational Research, 4 Copthall House, Station Square, Coventry CV12PP.price £2.50
A NEW APPROACH TO ECONOMIC DEVELOPMENT: AN AMERICAN EXPERIENCE

by Eric Trist

This article and the one that follows reflect the recent work in several countries of Professor Eric Trist, who was a founder member of the Tavistock Institute of Human Relations and, in the early 60s, played a leading role in the formation of IOR within Tavistock. For the last decade, he has held the Chair of Social Systems Sciences at the University of Pennsylvania; he has also worked extensively in Australia, Canada and India.

Taken together, the two articles, and that which follows by Adrian Noad and Leslie King, reflect recent trends in thinking within a loose network of individuals in various parts of the world, who have been associated at various times both with the University of Pennsylvania and with the Tavistock Institute.

A New Approach: Its Nature and Present Relevance

A new idea about economic development is emerging in the United States. Its emphasis is on the development of human resources and community capability. In this it differs from the older and still widely prevailing idea which emphasizes the provision of physical and material resources. The latter may continue to be necessary under many circumstances but they are not in themselves sufficient. Effective implementation and sustained development involve the former.

Public funding has done much to remove hardship. It has established a limit below which people will not be allowed to fall. But it has encouraged passivity and dependence. The new approach seeks to make people more ready to take initiatives. It encourages them, however, to develop their potentiality in collaboration with others rather than at their expense.

Our most pressing problems are new in their interconnectedness, apart altogether from their magnitude. A new capacity for interdependence as well as a new spirit of entrepreneurship is required to solve them.

By human resources we mean the capabilities of people and their preparedness to become involved in and committed to what they undertake at work and in the community. By community capability we mean the extent to which sectional interests, usually opposed, can learn to work together for common goals.

As people learn to interrelate more effectively, they feel more purpose in their own lives. As the individual strengthens his capabilities so are those of the community strengthened. Together they are building a base for a new form of economic development which gives promise of yielding a positive and continuing return on public investment. There is a multiplier effect as the process is taken up in a number of places.

Most people have taken it for granted that certain fundamental oppositions exist which are unchangeable: labor-management, private sector-public sector, federal government — local community. Recently several innovations have appeared which suggest that new forms of co-operation can be achieved between each of them. In some communities greater co-operation is taking place simultaneously in all three areas. The increased cohesiveness that results is creating a greater capability at the community level.

Until recently we have tended to proceed in terms of constructing the new. Cost escalation and inflation no longer permit us to do this to the same extent. We must make better use of what we already have. This means more heavy reliance on human resources. Their development will, of course, also enable any new ventures more fully to succeed.

For some time productivity in the United States, the most advanced industrial nation in the world, has been declining. We have been learning that a reversal of this trend, which has become so urgently necessary, cannot be achieved simply by the old time methods of the carrot and the stick. Given relative affluence, a higher standard of education, higher life expectations, especially among the younger generations entering the workforce, a new approach has to be tried.

While older approaches have failed to deliver the results expected, productivity is rising in many places where people, through having more of a say in what they do, have become more involved. For under these conditions, they release creative capabilities, unused under the conditions which prevail in more conventional and bureaucratic forms of organizational life.

Improved performance has followed where more trust has been created between management and labor. It may be found also where the private and public sectors have joined forces to common advantage. It becomes evident again where the federal government has sought the active participation of local communities in identifying not only the areas where aid seemed required but in fashioning subsequent action programs. It is most evident of all where these three forms of collaboration have become interrelated among themselves in a comprehensive development process through which a community becomes able to steer itself towards a chosen future.

Its Exemplification in Jamestown, N.Y.

A process of comprehensive economic development which illustrates the interrelated features of the new approach has been under way for some five years in Jamestown, N.Y., a small manufacturing town which had been declining since World War II. In the early '70s, when the rest of America was booming, one of the largest plants closed down permanently. Others had moved south. Unemployment rose to over 10 per cent. Labor-management relations were notoriously bad and disputes frequent. No new firms could be enticed to move in and still others were planning to depart. In the crisis thus created a talented and determined mayor was elected with broad political support. This enabled him with the help of the FMCS to call management and labor together in a way which had not previously been possible. He invited the general managers and local union presidents of all unionized plants it the area (and these were the large majority) to begin meeting regularly together. The objective was to transform the climate of industrial relations from• one of bitter antagonism to one of constructive dialogue. This objective was achieved after a year or so of sometimes exceedingly stormy meetings. Its realization provided the necessary foundation for all subsequent developments.

Since then a whole series of developments has taken place:-

- a shared skills development program has been initiated as the stock of in-house skills in the dominant industries was becoming seriously depleted;

- in-plant labor-management committees formed in most of the member plants have developed extensive quality of work programs; these have increased both productivity and job satisfaction;

- a major engineering company has been attracted to the town; it will employ   2000-3000 people;

-  several companies have expanded or been salvaged when in difficulties;

- better transport links are being considered and connections with four neighboring areas developed with which there is a community of interests;

-  labor-management committees have begun to be established in one or two places in the public sector;

-   first steps have been taken to make Jamestown a "health city" and an energy conservation city as well as a labor-management city.

A sustained evolving process is under way which is linking various interests together in an active network. This is steering the city towards a more prosperous future which it will have chosen for itself.

Other Developments

Several other small declining communities have initiated enterprises in comprehensive economic development on lines similar to Jamestown. It is too early to judge how far they are likely to succeed.

Recently one or two larger cities have started out on this path. Here the problems are more complex. Development seems to be showing a selective rather than a comprehensive pattern involving a few of the most interested plants or sectors.

Other programs are concerned with securing further advance rather than with averting decline. The headquarters of one or two large corporations have become interested in the new approach through having been impressed with what has happened in a branch plant.

This brings community based efforts into relation with a complementary pattern through which the new approach has been developing. This is based on interesting large corporations in strategic industries and the international unions to which members of their work force belong. The program of this kind sponsored by the National Center for Work Quality now covers service as well as manufacturing industry and the public as well as the private sector and is itself entering the community field.

Among the top leaders in the largest unions one or two key figures have become interested in the new approach.

As well as preserving union independence, however, they must pay special attention to job security. Ways have been suggested of how more people might be kept in work. For example, many needed improvements can be undertaken when production slackens off. The problem-solving skills of the workers can be evoked in conjunction with management.

Very recently the Conference of Mayors and the National League of Cities have shown interest in the new approach. One or two states have expressed similar interest.

Research and evaluation are under way in one or two universities.

The new idea contains the suggestion that government, in its concern for promoting effective forms of economic development, should actively nourish initiatives which involve the simultaneous development of human resources and community capability. It needs to encourage them wherever they occur, assist them where they need assistance, and seize opportunities of getting them started where they have not so far appeared. The purpose would be to bring into existence "the enabling conditions" for locally initiated endeavors to become self-generating and self-sustaining. We must learn how to foster their growth so that they become strong enough to survive knocks and setbacks. We must enable those concerned to learn from their failures as well as their successes. We must create means through which they can share their experience. We must find ways of diffusing promising innovations as widely and rapidly as possible.

------------------------------------------------------------------------------------------------------------

MULTIPLE DEPRIVATION: A HUMAN AND ECONOMIC APPROACH
by Eric Trist and Steve Burgess

The second of Eric Trist's contributions to Linkage Three is written jointly with Steve Burgess, who is a Senior Research Fellow at the University of Edinburgh. Both authors are consultants to, and the later is Research Co-ordinator of, the programme of work which is currently in progress with the Craigmillar Festival Society in Edinburgh, and which is now being assisted by a two-year grant from the European Economic Community. Apart from the affiliations mentioned in the introduction to the previous article, Eric Trist is a founder member of the Scottish Institute of Human Relations in Edinburgh.

Attempts to transform deprived communities into going concerns solely from the outside by increasing publicly provided services have by and large failed. So have attempts from the inside relying simply on voluntary personnel, untrained and working intermittently in their free time. So also have restricted attempts addressed only to one or two rather than to the many interrelated aspects of community life. By contrast the Craigmillar Festival Society, initiated 14 years ago, has now a proven record of considerable success. The very different model it represents merits closer attention.

The Society is a community development organisation which has arisen spontaneously in this low income area of Edinburgh of some 25,000 residents. It began in community arts by holding a Festival — a defiant counter to the Edinburgh International Arts Festival. This festival of the poor has become famous in its own right, with its pageant, street theatre, full-length "musical" featuring locally relevant social issues, and many other events involving large numbers of the citizenry. It has demonstrated what the poor can do for themselves in a field from which, supposedly, they are debarred.

The confidence gained has led to the development of an outstanding capacity both to take social action and to work with statutory services and elected governments at all levels. They now have their own high school and community centre, a remodelled instead of a demolished historical section and an intact community instead of one split through the middle by a proposed freeway. The Society's working parties and affiliated groups now cover almost all aspects of community life.

The Society is ably led by its organising secretary, Mrs. Helen Crummy, M.B.E., a local resident, and a small paid staff who work in conjunction with the ward councillors and who are supported by many volunteers. Having won grants first from the government Urban Aid Programme, next from the Edinburgh Lord Provost's Committee, it has now been recognised at the European level. A two year grant from the E.E.C. is enabling it to develop and demonstrate the value of its work in combatting multiple deprivation which is still endemic in industrial societies, however "advanced".

The Society has been creating a new positive identity to replace the negative identity which the community had accepted through its far reaching deprivation. A spirit of independence is growing instead of dependence. Hopeful confidence is more in evidence than feelings that "it's all no use and we can't do it". Many, now actively involved, say how formerly they felt both passive and estranged. The change in this regard is the attitudinal breakthrough on which all else depends.

Only further research will show how extensive this breakthrough is. But 75% of the local population of 25,000 took part in some way, however small, in the Festival held in June 1976. This suggests that interest is far from confined to the small group who have provided the leadership.

Yet such a leadership group is essential in an enterprise of this kind. There is no reason, however, to believe that it exists only in Craigmillar. Several people said at a seminar on the E.E.C. programme held last March that there were other Helen Crummy's to be found not only in other parts of Edinburgh but more widely throughout Scotland, and indeed Britain.

The local leadership has to be on the job full time. It has to be continuous over long periods in order to grow in competence and influence. The heart of the matter is that these leaders should come from the deprived community itself and be in charge. A point is reached when they have to be paid in order to keep all the endeavours going effectively. They cannot go on operating by grace and favour. They also need telephones, transport and buildings, however modest, in which to hold events. They need an office, news-letter facilities and other materials. Some funding is therefore imperative. Though the funds need not be large they have to be regularly supplied.

Such a small paid core develops its own kind of professional competence. It can then generate and help train a large array of part-time and occasional volunteers. The process therefore becomes economical through a multiplier effect. These many people learn to work in harness with the professionals and administrators in the statutory services. Demand on these services, directly and indirectly, becomes reduced. The Festival Society model is cost effective, though by what factor research has yet to discover. It is, however, substantial — community care for the elderly, for example, has drastically reduced expensive hospitalisation, and fewer youths are referred to the authorities. Moreover, this aspect is replicable. Cost effectiveness is of supreme importance, given that public expenditure must be curtailed for the foreseeable future in Britain.

Of no less importance is the fact that the model is employment generating. During 1976 the Society, largely through its Employment Working Party, generated more than 100 jobs by Job Creation Programmes and other means. At present it is extending its expertise. Personnel have been seconded from industry and a Scottish bank. One or two more officers have been temporarily appointed under the E.E.C. grant has won the establishment of an industrial estate on adjacent land. It is likely to attract some new industry into Craigmillar as well as to develop rehabilitation and recycling activities. More ambitious locally initiated community industries are under active consideration.

The maintenance of employability is critical in a deprived community. In Craigmillar adult male unemployment alone is between 22% and 30%. Beyond job creation, skills must be increased and the community rendered wealth-creating. This is another feature of the Festival Society model, the relevance of which to the current national situation scarcely needs comment. Once again this aspect is replicable.

A team of local residents knows the needs and potential capabilities of their area better than those outside. They can suggest more realistic priorities. They can also get all the various aspects of multiple deprivation together at the local level. In Craigmillar this is done through the Society's Planning Workshop. This removes the fallacy of attending to only one or two aspects in isolation.

The statutory agencies work each in its own special sphere. The level of government at which they are combined is too distant to match local requirements. But the Festival Society, working in partnership with external agencies, enables them to deploy their scarce professional and administrative resources more effectively. This process may be called `liaison government'. It opens up a new prospect in community development.

The Craigmillar experience suggests that this exciting potentiality cannot be realised unless a competent local organisation emerges. Not that in other places the local emergent will always be closely similar. Variety will indeed enrich the whole field.

But participation of this kind entails some sharing of power. Government, in this case local and regional, must be willing to put some of its money into the hands of capable organisations arising from inside the community. If the Craigmillar example is followed, such organisations will not only spend these funds to economic advantage but increase them from resources obtained elsewhere. Entrepreneurship in this, as in other fields, is a cardinal need of the country at the present time.
AREA CO-ORDINATION: A WAY FORWARD

by Adrian Noad and Leslie King

This is the third and last of a series of articles on the theme of area co-operation, which reflects in particular the experience of members of the IOR programme team in field studies based on West Central Scotland. Earlier contributions were entitled "Area Co-ordination: Problems behind the Solution" (in Linkage One) and "Area Co-ordination: Some Experiences Compared" (in Linkage Two). Both Adrian Noad and Leslie King have also been associated with community development work in North America, and in particular have maintained a link with Eric Trist in his work at the University of Pennsylvania.

Preamble

In this, the last of our three articles exploring the idea of area co-ordination or management, we put forward some proposals of a prescriptive nature which bear upon the dimensions of choice we see facing area schemes, as outlined in Linkage One. Although we must be brief and, necessarily, rudimentary in our argument, we try to provide a framework by which people can explore their own experiences and think about implications for organisational change from their own position. This is not a simple prescription, but tries to reflect the difficulties encountered in practice and emphasises the need to work through ideas — even within an experimental approach.

Our thoughts are based upon some recent experiences with a number of area schemes, some of which were considered in our article in Linkage Two. Many of these ideas were developed in conjunction with the authorities concerned — particularly those in West Central Scotland — who, since that time, have progressed beyond the discussion here in learning about the possibilities and problems of their own schemes, designing innovative approaches to tackle difficulties and implementing a number of organisational changes as experiments in organisational learning. The information and experiences currently accumulating from these changes will provide valuable signposts for the future evolution of ideas about area co-ordination.

Agreeing Principles for Collective Action

Any appreciation of a decision to be taken is partial and incomplete — even in an instant; it develops and changes over time through making decisions, effecting actions and experiencing results. Decisions, by their very nature, are taken over time, each within a limited sphere of activity; inappropriate ones will have to be made and have to be countered later. Underlying all decision processes are values, and when different decision-makers, particularly if from different organisations, hold different values, the resultant decisions may not be concordant — usually, in fact, they will be contentious, a situation described in Linkage Two as one of policy stress.

If it is desired to make progress through collective action, some shared values, articulated as guiding principles, are, we believe, necessary. Such principles can provide a common rationale for actions and allow for a continual and joint re-appreciation of the state of the system — including what has been achieved. It is, in our opinion, more important for central policy-makers in local authorities to be clear about guiding principles than to worry about, or waste time upon, detailed specifications of particular area management structures. This will follow naturally from an agreed set of principles, principles which need to encompass two dimensions — the purpose of area co-ordination activities and the processes by which relevant organisational systems can evolve. Of course, it would be against the spirit of our analysis to imply that there can be any absolute and static guidelines. Yet, to facilitate our discussion, we here focus on one particular view of purpose and associated organisational processes.

Communities and their Boundaries

Area co-ordination is usually associated with specific `communities'. Communities, though, are open systems: one can define a boundary around a community but, activities within that boundary are usually deeply affected by transactions with the surrounding world and the constraints and opportunities provided by that world. Community development, in its widest sense, is to do with managing the boundary between the inside and the outside. Thus, with regard to the purpose of area co-ordination, one principle which may be adopted is that of aiding communities to become more self-sufficient and to have more control over their own development.
 Why?

The intended beneficiaries of area co-ordination schemes are, usually, communities relatively lacking in control over their environment; ones often characterised as containing people who are victims, rather than masters. This situation requires not just the provision of resources or better facilities, but the transformation of specific cultural characteristics — including identity of the community, the image people in it hold of themselves and the way others see them.

Within this view, physical projects, like housing and schools, are only means to an end, not an end in themselves — the key criterion is whether they have contributed to helping the clients extend their control over their own environment and thus manage their own boundaries. This, of course, is an ideal aim — one that is ultimately unobtainable — but it presents a dream to pursue and provides guidance for what organisational processes to initiate in order to begin the process of moving forward from the current state.

Organisational Learning

How can any local authority promote independence among the communities for which it is responsible and to which it is accountable? It is necessary for an authority to adopt a stance which demonstrates its commitment, its support and its energy to development programmes if it is to overcome the suspicion and apathy of others. Very likely, major organisational changes will be needed — both in relationships with other agencies and authorities and within one's own organisational structures. For any authority involved with a given community, some officers and members will be within the boundary of that community, most will be outside. Thus, the authority spans the boundary and manages that part of it within its own control. Since it is only one of many such organisations, its actions affect and are affected by others. Importantly, it can influence others through joint negotiations over the way problems are perceived and alternative actions are conceived, even when there are no physical resources to exchange.

What is required is a working picture of a community as a whole, encompassed by the outside world; changes are initiated on the basis of altering the relationships between the inside and the outside, which may well include the weakening of some as well as the strengthening of others. To develop such a dynamic picture requires discovering the `community system' through experience and mobilising skills and resources — limited as they may be — relevant to community needs which will themselves evolve over time in response to actions. This is what is frequently called a learning process: one experiments as one goes and sees what works and what does not. Although, by definition, such a process moves forward step by step, it does not abrogate the need for overall guiding principles or viewing changes with a wider context. Importantly, communities need to learn as much about government as government does about communities.

A Negotiated Approach

Any local authority, upper or lower tier, could proceed on its own with area schemes; schemes which might be more a mechanism for internal co-ordination of departments at the grass roots than for active engagement with the problems of communities. Alternatively, any authority could seek to negotiate a joint approach with a number of other authorities, agencies and community groups. Such an approach involves engaging in a collaborative programme of experiment, where the commitment of organisations and individuals is direct and, necessarily, involves a new relationship based upon jointly forging a process of development. Inevitably, this second approach will be more difficult and demanding to put into operation than the first. Even given an initial willingness on both sides to engage, and to modify their own arrangements over time in keeping with the general spirit of an experimental approach, they will continually have to negotiate with each other in some depth, directly confronting any conflict over differences in arrangements and understandings of the processes concerned. Very likely, such negotiation can only begin if there is a focal organisation with the energy available to act as a catalyst and nurture the evolutionary process.

In such negotiations, the kind of question likely to be asked, understandably enough, is of the form: "What would you expect my authority to contribute to the experiment in the way of time, money and other resources, and what could my members expect to gain in return?". The incidence of financial costs could be negotiable between authorities within certain limits. However, there may be other types of demand to be considered on the time of busy members and officers. These it will be up to each authority to assess, weighing them against their appreciation of what they might expect to gain through involvement.

In practical terms, however, it has to be recognised that one of the key anxieties of members and officers, in deciding whether or not to participate, may concern the risk of sacrificing some freedom of action, through being asked to bring forward issues which currently come within their own local jurisdiction, for more open discussion involving representatives of another elected authority or agency or community group. It will be up to each authority to assess whether such risks are worth taking, when weighed against the prospects of help in making a more concerted attack on fundamental social and economic problems.

Encouraging Variety

As a result of negotiations, areas for schemes can be selected one at a time to form a series of natural experiments which will build on each others' experiences and allow learning to be transferred among them. One consequence of the negotiated approach will be that it becomes much more difficult for any authority to maintain a standardised pattern to which any proposed area management or co-ordination scheme conforms. Nevertheless, we would like to put forward the hypothesis that this presents a more realistic prospect of progress than a unilateral or standardised introduction of area management concepts. Possibly, the most constructive stance for an authority to adopt is one which seeks to support and facilitate a range of initiatives at area level which carry the support of other organisations and the communities involved, and which offer prospects of developing new responses to complex and pressing problems of shared concern. The task is then one of finding ways to contribute to the guidance of such initiatives with th, following broad aims:

1. To deploy the resources of the authority as effectively as possible, in tackling the specific problems o each of the selected areas.

2. To provide a supportive framework through which the experience of any one local scheme can be interpreter as it evolves to the benefit of other area schemes which may be either in operation or in prospect.

Choosing Areas

Areas selected do not necessarily have to include only the most deprived, as measured by the commonly accepted socio-economic variables. Rather, areas can be included where there exists a good possibility of change an improvement in order to demonstrate that dependence and lack of control can be attacked and changed. This will depend upon the commitment and interest of the parties involved, not least the community itself. For the approach to work, initiative and leadership in the community must be cultivated and encouraged, and agency responses must take into account and incorporate local social values. With the best will in the world, local authority programmes can easily make clients more dependent rather than encourage self-reliance. Massive local authority programmes controlled from a distant place are not likely to take root; nor are isolated interventions. Likewise, one would not want to pursue concerted actions in those communities where there is no basis for collaboration, since many of the dimensions of deprivation are not under the direct control of any one organisation.

Fields of Concern

Naturally enough, individuals in organisational roles tend to view their field of concern as constrained by their direct authority and span of control; it follows that area management is often conceived solely in terms of improving service delivery. While this is, of course, a laudable aim, emphasising this aspect to the detriment of others is not appropriate to the aims of a wider overall strategy, such as we suggest in this article. While it may be necessary to show local communities that an authority or group of organisations wishes to improve the responsiveness of their service delivery, the major thrust must be on more than service delivery. Organisations must be prepared to deal with problems articulated by members of the communities themselves. Wider issues of community development and self-reliance, in its broadest sense, should be emphasised, including the economic aspects. For example, it may be thought in a local authority that the major priorities for a community are road repairs and house painting; on the other hand, if presented with a choice, people in the community may prefer the resources to be spent on other activities. The key point is that we do not know which particular interventions are desired or required for any particular community and these desires may differ radically from community to community.

Communities should be aided in organising themselves so that they may analyse their current circumstances and desires, participate in inventing and choosing among alternative paths for the future, and negotiate with relevant agencies in implementing chosen strategies. Yes, this is a difficult and time-consuming process of interaction for all concerned. It will not necessarily reduce or ease inter-departmental and inter-agency rivalry; but the desires and influences of communities must be given space to germinate and must be seen to be affecting choices of projects and programmes.

Designing Structures

In designing structures, the crucial objective is the provision of a focus around which agencies, authorities and communities can come together to work through the problems they see and ways of dealing with them. Very likely, this will involve the facing of conflict, rather than its denial. But it is necessary to acknowledge rivalry openly, so that it may be taken into account by those collaborating and designs fashioned on the basis of these realities — designs which should allow future rivalry to be contained within the structures rather than sabotaging them.

There are many formal structures which might be suitable in any given situation. However, they all need to meet certain requirements:

· provide for flexibility in relating to various interests and groups and in providing resources and stimuli;

· allow for participation and interest representation;

· be strongly linked to, and supported by, the organisations involved;

· act so as to reconcile the top-down overall direction of policies with the bottom-up expression of community desires.

The Roles of Individuals and Groups

Within this perspective, it is the roles of the individuals and groups concerned that are most important, not the more formal aspects of the structures. In fact, we would suggest, surprisingly perhaps, that the formal organisational structures should be kept relatively simple, to allow for a very complex set of roles and relationships among individuals. The aim would be to develop channels of communication and good working relationships across departments and authorities. This may be better achieved through a number of small groups, rather than through the idea of one large area steering committee. The people involved should see themselves more as individuals responsible for providing certain resources to deal with community problems, than as representatives of particular agencies. At the organisational level, we see a parallel shift from the idea of organisations within which people should occupy designated impersonal positions to one where the working of organisational processes is heavily dependent upon the personal commitment and responsibility of the individual member.'

In any one area, for example, there could be a number of inter-agency teams, each of which is responsible for a particular problem area, such as unemployment, health, education or the arts, or for a corresponding client grouping. Of course, it is important for such teams to be brought together through representation on some kind of common area resource group. Membership of such a group would be agreed through a process of negotiation where the organisations themselves can decide if they wish to contribute; there is little point in holding seats on such committees as ritualistic gestures.

Area Co-ordinators and their Work

Any organisation may wish to appoint an area co-ordinator for its own activities in a particular area co-ordination scheme. Such a person should become a key instigator and link in any development process, where his or her activities include:

· relating to constituents in the community;

· amplifying the influence of representatives and councillors; 
· maintaining trust among officers of the various agencies;

· facilitating decision-making among groups;

· searching for and channelling appropriate information;
· affecting polices in the agencies and needs in the community;
· linking appropriate people to secure action.

Such tasks require generalist, not specialist, attitudes and the ability and skill to provide leadership from a position of little formal power.

Support through Networks

For a co-ordinator to act as a catalyst for action and change, it is critical that he or she be supported through a mutually reinforcing network, and have the opportunities both to learn and to diffuse learning. What kind of structure could provide such necessary support? One approach is the development of a more informal type of organisation which links a set of individuals and small groups normally dispersed among departments or other organisations. This means that specific problems of an area can be tackled through actively engaging semi-formal networks which communicate the different functions of the various parties. Infrequently, if ever, there will be cause for them to come together as a joint working group for direct communication. Such networks are maintained not through the establishment of authority and normative rules, but through mutual desire to work together towards the achievement of a jointly recognised aim. This system provides the greatest autonomy for individual members consistent with achieving an agreed joint aim. Such networks are, in principle, temporary and members normally maintain their role in their own parent organisations; their value lies in correlating various organisations’ activities around joint views of progress. Area resource groups, area co-ordinators and area teams would be key elements of such a network organisation. This notion builds upon the realities of current inter-agency working and is to be seen as an aid rather than as a threat to the activities of central policy-making units.

Reporting and Accountability

In the type of schemes we are suggesting, formalised reporting has a very low priority. However, it is of course necessary for the organisations concerned to establish a monitoring process, through which they can adapt quickly to changing community situations. In such a process, no one organisation would have any more authority than any one other.  Technically, field staff would remain accountable to their respective organisations — any area co-ordinator being directly responsible to the chief executive and management team concerned. Ideally, members of policy and resources committees would have positions on area resource groups, together with other relevant local councillors. Emphasis is placed upon the importance of choosing individuals with overlapping memberships so that maximum communication and control can be established through the sharing of information and ideas, rather than through the formal limitation of powers or segmentation of territory.

Influencing Relationships

Area structures occupy a middle position between a set of community interests, on the one hand, and an assortment of diverse agencies and authorities, on the other. Participants must listen to, interpret and respond to the aspirations and desires of various interests; members will have to negotiate with their own organisations, as well as with community groups. Is this not an impossibly difficult position, especially when considering the lack of formal authority centred in one place? We believe that the basis for influence, and the skills required to exert such influence, are not those normally associated with traditional decision-making and career development for officers in public service organisations. Influence can rest on at least four key factors:

· Commitment and support from within the participating organisations. Area co-ordinators may have access to departmental heads and key groups of senior officers, as well as to elected members on the relevant committees. Central policies may guide departments to discriminate in favour of selected areas when allocating their revenue and capital resources. Special resource programmes — such as the Urban Programme in Britain — can be used specifically to provide resources for action.

· Assistance to the community in articulating shared aims and analysing possible strategies. This could mean developing arrangements whereby centrally-positioned training and policy analysis staff can be assigned to work in the field for short periods of time. This could reinforce the range of analytical skills already deployed within an area.

· Development of support and trust in the community through representing community desires to the appropriate organisations. Area teams could relate to the community through, and be responsible to, subgroups and concerned about particular problems — for example, problems of unemployment — and work with the relevant agencies, private organisations and individuals involved in a particular area.

· The provision of limited funding with few or no strings attached for seeding community projects. However, to facilitate self-sufficiency, the community would also contribute resources of its own in the form of time and labour. In general, any other costs associated with proposals for area development - for instance, costs of housing improvement or strengthening personal services - would have to be met through established procedures, and it would be a task for participants in the local area schemes to develop proposals and present arguments for additional resources through the appropriate channels — channels which they themselves should choose.

Setting the Tone

The development of the tone of any local initiative is of paramount importance, because the overall design will depend upon the relationships between the community and other agencies, which will be facilitated and supported by the formal structures. It cannot be emphasised enough that the relationships with clients are the major instruments in the development process; the autonomy of the ‘client systems' must therefore be cultivated from the outset. The availability of resources, especially finance, does not guarantee action, let alone success. The setting of a tone of mutual assistance can be achieved in a number of ways. Perhaps the most important of these is the way the schemes are set up in the first place and the way that the individuals concerned begin to work with each other and begin to share their views about what the schemes are for or should try to do.

As suggested above, the main task of the area team or teams should be to help communities articulate their needs, their problems (as people in the community see them) and the resources at their disposal, as well as responding to the community. It would be very unproductive to enter into a time-consuming and exhaustive analysis of the community from the outside. In addition, it is not necessarily appropriate to compare areas in terms of equivalent standards of service delivery, since the problems may differ considerably from area to area. Once again, actions should be instituted as a result of a selective and negotiated process rather than based upon a comprehensive, analytical approach This is not to say that a rigorous rational-analytic method has no place, but only within the wider process, not as a substitute for it.

A Resource Forum

It is important to bring representatives from each scheme together to provide for a periodic exchange of ideas about each others' problems and approaches; not only those which have worked but those which have not. There might be a quarterly or biannual forum of participants, and members of their networks, to discuss general problems of development in the wider geographical location covered by a set of area management schemes. Here, views could be exchanged on progress in grappling with matters of shared concern and on the difficulties encountered. Forums would also provide an opportunity for those in central policy-making positions and those in the community, or in direct client contact, to meet together and try to understand each others’ point of view, thereby assisting the various political, administrative, professional and community interests to find a shared appreciation of promising directions in which to move. Regular meetings could also take place across schemes about particular shared problems, involving only those directly concerned with the problem at hand. In such forums as these, it is our experience that comparatively non-technical methods for analysing policy issues can offer a useful means of working towards shared perspectives.

Training in the Field

The position of field-workers involved in schemes such as we are suggesting would change from being towards the bottom of a deep hierarchical system to having the authority to negotiate across boundaries wit] appropriate interests. This is not a customary view of an organisational role; it demands that considerable effort be expended on training and development programmes to help people acquire the necessary skills and familiarise themselves with new ideas about organisational processes.

Since these schemes will involve large numbers of people, many playing difficult roles within and between organisations, training must be approached in a selective way, and viewed as a special intervention when required to help with particular blocks and barriers that may arise to the evolution of a new approach. Massive training of large groups of people on a one-shot basis has not produced, in our experience, much change in terms of individual or organisational behaviours and attitudes. It is therefore suggested that training events be used sparingly and only after careful consideration. To be most effective, they should be viewed as part of a wider programme including consultancy to the area groups as they develop. A consultant might work with an area co-ordinator and associated teams so that together they can begin to understand the processes of policy-making, group relations and inter-organisational working which are relevant to the scheme. Training events would then be organised as the need emerged on the basis of agreement among the consultant, area teams and relevant central decision-making parties.

Acquiring the Right Skills

To tackle the tasks of area management, individuals, whether they be councillors, officers or community members, require at least some skills with regard to:

· knowledge and understanding of the workings of operational and organisational processes impinging on an area; and

· the ability to organise themselves for particular tasks into flexible teams able to work amidst a network of organisations.

It is not, of course, implied that everybody involved should know everything. Some people will need to know more, some less, about the direct delivery of services, the acquisition, management and planning of resources, policy formation and research. The cardinal point is to develop people who can play a mixture of roles, including enablers and co-ordinators of teams of specialist disciplines. Such co-ordinators should act as mediators between client groups and service organisations; they must become mobilisers of resources and sometimes collaborators in multi-disciplinary teams. Specialised knowledge cannot be ignored for it provides a valuable resource. What is required is to be able to fit specialisations into a generalist and integrative approach.

Training and Job Design

Although jobs have to be designed and performed by individuals trained at different levels, all participants need an understanding of their respective roles in relation to each other. Some professionals may have to adjust to giving up or relinquishing the exercise of some of their skills, and even to being less skilled than the people working for them. Much of the consultancy and training would need to cope with problems of an inter-professional and inter-organisational nature, focusing on concerns of culture, language and ways of viewing the world. This task of managing in the midst of complexity implies training appropriate people in skills of some or all of the following kinds:

· to assess and map interdependent problems in a generalised way;

· to assess and map relationships among systems of decision-making and policy-making affecting these problems, particularly utilising the concept of linkage;

· to plan and put into effect interventions in these systems, whether they be for their own organisation or others;

· to understand and contribute to policy formulation in a pluralistic context;

· to co-ordinate and manage the efforts of a number of individuals and organisations of different backgrounds and resources;

· to judge when and how to use specialisations and professionals;

· to at least cope with inter-personal, group and inter-group problems of leadership, authority, conflict and negotiation;

· to be able to learn and disseminate learning about the lessons of experience.

Building a Foundation for Self-Sufficiency

Any training should be considered as an intervention in itself, and as a tool for organisational change and policy development. Before training can begin, there must be some picture of desired organisational structures, to help in selecting appropriate groups for training, together with individuals who link directly to these groups. The training can then be on the basis of involvement, allowing for the gradual mixing of various hierarchies and parties to the process. The point is to establish a firm foundation for future working, where trainers and consultants are no longer necessary. To this end, groups and individuals must not become dependent upon consultants, but must be encouraged right from the start to play a key role in designing their own programmes and their own training requirements.

Reviewing Achievements

Because the approach to area co-ordination which we have proposed is essentially experimental and evolutionary, it will be important for those parties taking part to keep in view ways of evaluating achievements at intervals. Indeed, it is important that any participating organisation should have explicit opportunities to withdraw after a trial period. One mechanism might be to allow for a full-scale review of progress every six months or so, co-ordinated through the resource forum and focusing on possible directions of change over the next period. Sufficient time would have to be allowed for re-negotiations as necessary.

Progress in Re-appreciation
From the point of view of either an upper or lower tier authority, or any other participating agency or group, we believe some of the critical questions to be posed at each review point can be expressed as follows:

· Is there evidence that the experimental programme is helping to achieve better understanding and appreciation of the effects among organisations and clients of particular policies for service delivery?

· Is there evidence that the authorities and agencies concerned are achieving a better match in providing resources to diverse local circumstances, including the devolution of responsibilities as appropriate?

· Is there evidence that the lessons being learnt in the various areas are being effectively fed back to the level of each organisation's corporate policy and planning processes?

· Is there evidence that this kind of feedback is making possible an enrichment of strategic policies, in the sense that they become better adapted to differing local circumstances without creating too man)-anxieties about loss of equity between one area and another?

· Is there evidence that the programme is helping to overcome any sense of remoteness on the part of members of local communities and their ward representatives from more central policy processes?

· Is there evidence that the programme is having a constructive influence on the processes of resource allocation at both levels of local government, and within other participating agencies such as health authorities?
Equally, there are some questions of a more negative character that must realistically be asked:

· Has the programme in any respects had the effect of damaging relationships among members or officers at the inter-departmental or interagency level?

· Has it led to a damaging proliferation of uncertainties about where the accountability of individuals should rest? And has it led to serious difficulties in managing information flows; for instance, through loosening peoples' sense of control over flows of information of a particularly sensitive kind?

However, it is extremely important not to allow such negative impacts to obscure the possibilities of longer term success in attracting wider levels of commitment and self-sufficiency amongst members of communities participating in area schemes.

A Warning

Changes of structure, as we have shown, can play a catalytic or facilitating role in developing area co-ordination initiatives. But, without strong individual and organisational commitment, such exercises will not help in tackling problems; they may result merely in dashed expectations and wasted resources and opportunities. A lot of work may be needed over a long time to change and develop peoples' attitudes, values, ways of looking at the world, ways of working with others, and last, but perhaps most important, ways of thinking about themselves.

---------------------------------------------------------------------------------------------------------------

LOCAL GOVERNMENT, LEARNING AND SOCIAL CHANGE

A political perspective

by Ronald G. Young

Ronald Young represents Greenock East on the Strathclyde Regional Council, and is Secretary of the Council's Labour Group. He has been active in community development initiatives, and is Director of the Local Government Research Unit at Paisley College of Technology.

At the beginning of May I celebrated ten years as a councillor. The decade has been the most "turbulent" local government has ever known. It has had (or chosen) to come to terms with

—participation

—corporate management —community action

—policy planning

—positive discrimination

—critical budgetary processes (not least because of financial crises!)

My own involvement in these new processes has been a complex one since over the period I have combined the roles of researcher, community activist, central policy maker and teacher and have been involved simultaneously in different roles with each of these processes. The academic (rational) perspective gives one certain inclinations; the political perspective, certain insights into the nature of the obstacles within local government which lie in the path of these new devices
 : the community perspective has supplied the incentive (anger) for changes.

At stake in all of these innovations is power and a redefinition of the relationship between the groups crucial to local government decision-making - namely

—the public

—politicians

—professionals

—outside experts

Straddling the boundaries between these groups gives one insights into their respective behaviour and the perceptions which underpin it. It also makes one impatient that so much energy should be dissipated in the defence of these boundaries — and an anger that new jargon and structures usually disguise the maintenance of old boundaries and power! Each group has its own reward systems and means for dealing with the disloyal! Each has its scapegoats — and the time is overdue for the application of some psychological thinking to the explanation of local government decision-making. Indeed it is remarkable how limited a theoretical perspective has been applied so far to local government. The literature - which has exploded in the last decade - seems still to divide rigidly into two schools — of prescription and description:

(a) "rational planning" which relies on exhortation and assumes goodwill and absence of conflict;

(b) the "crude politics" school which attributes decisions to the struggle for personal position and advantage.
What seems to be missing is a critical concern for ideas which — while appreciating the conflicts of interests and value in local government — can help in developing analytical skills and the political skills of bargaining to move us nearer these ideas. Indeed the really serious omission in the literature is the exploration of why programmes fail.
 The academics tend to fall back in this on their scapegoats — a reflection of how their own reward systems pervert their own understanding of local government.

My concern has been that decision-making in local government should be better informed by the insights possessed by various groups both within and outwith local government. Such informing most decidedly does not occur through the traditional devices within local government of

· committees

· reports

· departmental communications

or through learned papers written by outside academics.

For several years the assumption has been that we needed for this a "new breed" of experts who somehow could combine analytical and political understanding. There is certainly a place for the new policy advisers. But given (a) their mobility and (b) their loyalty (to an elite) I don't think that even they can do anything to breakdown or re-adjust the boundaries I have spoken about above.

IOR have coined the word "reticulist" for those at the interface of institutions who have the authority and skills consciously to build bridges and hence encourage organisational creativity. It is by now fairly normal practice for younger officers to establish reputations - particularly with politicians - for originality, drive and understanding by pointedly risking the wrath of senior professionals in pursuit of the latest corporate/community devices. What however about the contribution of the political system to that organisational creativity? The structures and roles local government create for councillors tend to castrate the very purposes for which they are elected. I refer essentially to the committee system and the sycophantic attitude by officers to councillors which creates/confirms in them a feeling that they personify the public and hence "know" the problem — so blocking any development of mutual learning.
Some authorities have recently established new processes which place councillors in a less confined role, namely:

· area management

· community development 
· member-officer study groups

The problem is that these are additions to existing duties and structures. Insofar as they all constitute a threat to the power structure within local government that - despite the rhetoric - remains unaltered it is difficult for the politicians to sustain these new developments. One cannot overemphasise the pressures on councillors not only from their committee and constituent roles - but from work and personal spheres. To find time in addition to sustain these new devices in a hostile environment is asking a bit much!

I have been lucky. My job gives me "reference groups", time and opportunities to reflect on the dilemmas and difficulties of the new processes. But for all that I find myself constantly torn by the challenges and uncertainties they constitute. My masochism sustains me - or perhaps the gratification which comes from the interest which others who use my language and have my background express in my activities. Significantly, few of these others are councillors!

I was particularly lucky to be invited by IOR three years ago to serve on their Advisory Committee for this programme and consequently to have access to individuals whose experience, commitments and fieldwork were of great help as some of us wrestled with the dilemmas inherent in designing and implementing a strategy for multiple deprivation in the West of Scotland. I have learned a lot from that and am only sorry that reformist politicians so rarely have that facility to sustain them in such endeavours. This is surely relevant to the question of how one can devise in local government as a whole an environment less exclusively concerned with managing crises and more sympathetic to critical review and thoughtful experimentation. At the moment, local government structures attempt to shut out the increased complexity of the world outside: councillors need to see in that complexity an opportunity rather than a problem. The experience of being torn between conflicting loyalties (to the ward, political group, senior and junior officials) needs to be recognised as a means of learning: but councillors need to be given resources and support to cope with and benefit from that role tension.

The dilemma for politicians concerned to make the resources of local government more relevant is how - while stamping their own authority on the machine - to do so in a non-autocratic way. There is not the space to describe the evolution of Strathclyde Region's deprivation strategy and to indicate the relevance of that experience to the themes I have sketched above.
 Certainly in England, through the Department of the Environment, Government is allocating resources for the evaluation of inner city strategies. I doubt however whether they are evaluating the proper areas of experience. It is significant that it was only a few months ago that some Labour Party leaders in local government came together for the first time to share with one another - let alone with the relevant Minister - their experiences and understanding of Inner City problems and strategies. A lot more such sharing is needed and I would be glad to hear from people who share these concerns.
----------------------------------------------------------------------------------------------------------------

LIAISON WITH MUDDY BOOTS

the changing role of a profession

by a Municipal Engineer

In this article, an engineer in charge of all civil engineering project work for the Council of an English Shire District reviews the changes in his role as a result of local government reorganisation, focusing in particular in his function as a `bottom-up' co-ordinator linking the activities of many other agencies. He sees this as a role which should carry a low profile if it is to be effective — which is why he prefers to remain anonymous here.

I work as a principal engineer in charge of all civil engineering work for a District Council which is reasonably typical of English Shire Districts in size, population and diversity of urban and rural communities within its boundaries. In technical terms, my job is not very different to that I held before reorganisation: however, the differences are significant too and I would like to try to explain them by using a diagram modelled on the `community centred' chart which appeared on page 7 of Linkage Two.

First, though, I would like to describe the nature and diversity of the normal workload that I carry, along with a wider group of about a dozen engineers, technicians and clerical staff for whom I am directly responsible. At any time, my responsibilities cover a set of completed projects which are still at a final stage of maintenance or administration; another set where I am currently supervising works on site; and another set again which are still at the stage of preliminary office work. Normally, there will be about a hundred projects in all at these various stages. About a third of them usually fall within the terms of reference of my District's agency agreement with the Regional Water Authority. The remainder are more or less equally divided between my District's housing programme; a special development programme currently being managed by a special team working jointly to the County and District Council; and the general works programme of my authority. In addition, we deal with various routine responsibilities concerned with the screening of planning applications, land charges searches, the adoption of sewers, the sale of council houses, and a whole host of negotiations with individuals and businesses on matters which, though often minor and transient, can be quite time-consuming in practice.
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Figure 1.  The changing relationships of an engineer
How then does my pattern of working links differ from those I had built up before local government reorganisation? In the diagram, I have shown myself and my team as ranging over a shaded area, connecting with a wide range of people, some of whom - at the centre of the diagram - can be seen as members of the local community within my District, while others - at the periphery - represent a variety, of external organisations with whom we have to work. There is also an important intermediate ring of people whom I report to directly in the course of my work - not only the District Engineer, my departmental head, but also other Chief Officers and three different kinds of group decision makers - committees of elected members, a District Chief Officers' Group, and another group which serves the special development programme in which the County as well as the District has a direct involvement.

Looking back to my experience before reorganisation, I can say that

my working life has changed in a number of ways - becoming in most respects more complicated. First, the community I serve is larger and more complex; the central circle of my diagram is in effect enlarged. This is in keeping with the general increase in the numbers of people served by District Councils in rural parts of England. Secondly, the intermediate ring has also become more complicated in my case: I serve more masters than I did, and must therefore juggle with a wider range of problems about where my accountability should lie in respect of any particular job. Further, there has been an increase in the complexity of the `outer ring' of organisations to which I relate, all of which have their own sets of policies which are not always easy to reconcile with each other when applied to the particular schemes with which I deal. In the lower part of this ring, I have marked a wide sector of responsibilities which used to come within the direct province of the District Engineer, but which have now been transferred either to the County, in the case of local roads and traffic matters, or to the Regional Water Authority, in the case of sewage disposal, sewerage investigation, planning and adoption — and sewerage provision itself, in relation to which my District acts as an agent for the RWA.

An example of what this pattern means in practice is that a decision about a local sewer, which would once take a few seconds in my own head to make, now has to be looked at from the point of view of development interest, road interest and sewer interest, each with its own organisation, policy guidelines, resource constraints and timescale which must be coordinated.

Am I therefore becoming less of a specialist, and more of a "bottom-upwards" co-ordinator, a network operator, a reticulist if you like? And are these kinds of skill being adequately reflected in the training of my professional colleagues? Of course, it could be misleading to over-emphasise the changes that have occurred since reorganisation: I believe that we municipal engineers have always had to give a lot of attention and judgement to the cultivation of our networks of links with people and organisations above ground, just as we have had to develop expertise in handling more technical relationships within the networks of roads and footpaths we build on the surface, and the associated networks of pipes, cables and sewers that lie below. Along with other professional colleagues - the lawyers and the accountants, for instance - we tend to become involved in a very wide spread of local government activity. From our particular kind of grass-roots perspective, we are in a good position to keep informed on events - though not always to try to put things right where we can see conflicts or difficulties emerging. Therefore, we often have to work quietly - and sometimes to make delicate judgements of whether or not to intervene on those occasions when we can see other people embarking on a collision course.

Essentially, it is the specialist skill and local knowledge of infrastructure that we acquire through our professional role that makes us valued for our help in reconciling conflicting policies or plans in relation to work on particular construction sites. Yet without a parallel development of organisational and political skills, I believe our service to local communities could be much diminished. This may be something that has to be more consciously recognised now that we are having to work in a more diffuse structure of accountability for the provision of local community services.

NETWORKS IN PUBLIC ADMINISTRATION
some comments on the use of a term

by John Friend and Peter Spink

This contribution discusses the growing popularity of the idea of "network", especially in public administration. A distinction is drawn between the idea of network and the idea of linkage, and it is suggested that ideas such as these should be used with care if they are to be helpful rather than misleading in understanding how inter-organisational relations work.

Peter Spink, a social scientist, has been on the staff of the Tavistock Institute since 1971 and is a member of the wider unit of which IOR forms a part - now to be known as the Centre for Organisational and Operational Research. He was involved in the initial stages of the unit's programme of work on inter-organisational decision-making before spending a sabbatical year n Sao Paulo, Brazil.-

Networks: An Idea in Good Currency

In the world of public administration, the idea of the network has been becoming increasingly fashionable in recent years. This trend has indeed become an international one: an observation which one of us had the chance to confirm, when invited recently to spend a few days taking part in a conference in the United States on the theme of "Administration in the Public Domain: Issues, Ideas, Inventions". The event was sponsored by the Federal Executive Institute
 in association with two North American Universities and with the International Institute of Management in West Berlin — a body which was able to provide a link with current thinking in a number of European countries. At this event, it quickly became apparent that one of the main points of common interest and concern was the role of inter-agency networks in the processes of government.

Interest in networks has also been strong in general organisational theory, following recent thinking about ways in which organisations can respond to turbulent environments.
,
 and a consequent growth of interest in inter-organisational relations.
 Donald Schön, in developing the theme of social innovation in his influential Reith Lectures of 1970,
 has expanded on this topic by talking of various inter-agency networks in the processes of government.
Interest in networks has also been directed to the kinds of "network role" which can facilitate the building of inter-organisational linkage — the facilitator, the network manager, the broker, the manoeuvrer, the underground manager and the systems negotiator.

But what, in the inter-organisational context, does the idea of a "network" imply? And what are its uses, limitations, pitfalls?

The Idea of a Social Network

The current vogue in the use of the word "network", in-referring to more fluid forms of relationships in the inter-organisational field, can be traced back to the efforts of social anthropologists
 to find a way of viewing social relationships at a level above that of the interaction of one individual with another, yet below that of the wider social configurations of which the individual forms a part. In developing this line of thinking, they were concerned to distinguish between the way in which the idea of a network is often invoked as a metaphor, to convey a sense of the complexity of social relationships, and the more precise use of the term social network to refer to a specific set of links amongst a defined set of people, with a view to using the characteristics of these links, as a whole, to interpret the social behaviour of the individuals concerned. The study of such networks, the exchanges and transactions which support them and the uses to which they are put, was seen as an essential step in getting underneath the formal description of societies, in order to examine how communities function in the day-to-day, and how patterns of behaviour and social action emerge and change.

In their essence, social networks are sets of links amongst individuals that cut across the boundaries of the various categories — such as groups, families or organisations — within which those individuals are usually viewed. Such networks are capable of being described in terms of characteristics such as the density of links; the number of links necessary to get into contact with somebody ("reachability"); and the number of different role relations between one person and another — sometimes called "multiplexity".
 The resultant social network can be looked on as a scattering of points connected by lines, where the points are persons and the lines are social relationships. Within these wider networks, it is possible to view what have been called the "egocentric" or personal networks of each of the members — the immediate links each person has with others, and the links to which he or she has access via contacts of contacts or "friends of friends" .

The Use of Networks in Decision-Making

In this newsletter, we have chosen as our central theme the idea of linkage. In using this term, we have sought to refer to a general phenomenon which shows itself in many ways. The phenomenon of linkage between organisations and between people - like such physical phenomena as gravity or molecular structure - can be discovered wherever one chooses to look. It is pervasive; the cumulative outcome of a process in which people engage for many different purposes and in a variety of forms. At this level, however, the use of the term is mainly metaphoric, and in order to make any more analytical use of the idea in any one setting - such as that of providing local community services - it is important to develop more detailed parameters about what one is looking at, what forms it takes and how these different forms support, enhance or contradict one another.

In the field of public administration, structural linkage between one organisation and another can be considered as a way of life. Inter-authority liaison committees, joint planning bodies or project teams are just some of the more readily identifiable mechanisms which are proliferating in the arena of public decision-making. They arise from concerns about issues of co-ordination and joint planning, which in turn reflect a realisation that social and environmental concerns themselves have a habit of being interconnected; a point we have sought to reflect in our cover design for this newsletter.

In earlier stages of IOR's work on complex decision processes, a network technique was developed known as AIDA
 to help in exploring the relationships between different fields of decision-making concern, expressed as opportunities for choice in decision areas. In practice, it has been found that the main value of this kind of analysis has been in the way it can focus debate on the differences of perception to be found between one person and another about the nature of the problems they face, and the extent of the relationships between them From an operational standpoint, our present research can be seen as a extension of this analysis of inter dependencies, towards an understanding of the patterns of relations between people and organisations through which the complex and interrelated problems are addressed.

In this process, we have found ourselves reaching for the concept of social network as a means of understanding how the less formal element of inter-organisational linkage evolve. We have been able to see how many of the more formal types of linkage between citizens, representatives, administrators and service professional can be both helped and hindered, bypassed and facilitated, by networking activity in, around and between the more formalised structures of linkage within which people work. The idea of network has, in other words, provide us with a form of mapping which we can place on top of the pattern of organisations upon which the more formal machinery is built. In this way we have been able to use the analysis of social networks in the inter-organisational arena as a complement to more traditional methods of organisational analysis - and one which has frequently provided us with the missing element in understanding how events have taken certain courses and how individuals have dealt with the cornplexities facing them.

Mapping Decision Networks: the Droitwich Study

In an earlier IOR study of inter-agency relations, which focused on the planned expansion of the small English town of Droitwich, we introduced and applied the concept of a decision network, seen as a special form of social network. This was defined by focusing on a selected arena of decision-making, and then asking key individuals certain questions about those other "actors" with whom they had interacted directly in the course of making decisions in this field over a relevant period of years. For instance, a Community Development Officer was asked to identify those people he had related to in his concern with mobilising social facilities in the town, while an architect was asked to identify in similar terms his personal "decision network" in relation to central area development, and a housing manager in relation to the allocation of tenancies. For each other person mentioned, the respondent was asked to say whether the link was based on a structural relationship, in the sense that it formed part of the expected pattern of formal connections between roles within the set of organisations involved in the Droitwich expansion scheme; or whether, on the other hand, the making of the link involved some element of discretion from either side. Each respondent was also asked to identify which of these people were thought to play an important part in shaping (or restricting) the changing pattern of links within the selected arena of concern.

In the Droitwich study, the concept of network on which the analysis was based was not particularly sophisticated, as compared to some of the studies undertaken by social anthropologists. The data obtained from individuals was mainly concerned with immediate personal links, and did not include any systematic distinctions between modes or channels of communication, or any structured information about the key "political resources" of influence, authority or information on which transactions were seen to be based. This meant that we were not able to aggregate the information gleaned on personal networks into pictures of shared social networks in any structured way.

The information was, nevertheless, extremely valuable in allowing us to convey a crude composite impression of the very complex patterns of personal linkage that had developed within a specific local configuration of interacting organisations. This in turn allowed us to illustrate a key distinction which emerged between the concept of the decision network - as a device for describing the more adaptive aspects of public decision processes - and the complementary idea of the "policy system" which - as described more fully on page 7 of Linkage Two - provides a useful means of mapping the more stable and enduring aspects of decision-making procedure within and between organisations.

The results of the Droitwich analysis - which were later tested against comparable evidence from other local settings - provided strong support for the proposition that decision networks, with their inherent flexibility, provide an important counterpart to the more stable characteristics of formal policy systems; especially when the patterns of relationships between the problems encountered become complex and unpredictable. However, in the course of our present research programme, we have come to make some modifications to this view; it has become increasingly apparent that such personal networks, and the mutual expectations which evolve within them, can themselves provide important elements of stability and continuity when dealing with successive problem situations. They can operate within and around the more visible structure of formal organisational links, in such a way as to provide individuals with another, more personal frame of reference in grappling with a succession of specific problems which may be unfamiliar, complex and difficult to codify in any realistic way. This is a point which is developed more fully in a later article in this issue of our newsletter, in which some of the main findings from our current programme are distilled.

Behaviour in Networks

While personal networks clearly play an important role in public decision processes, it is however important to avoid the hasty conclusion that networks which operate within and around the more visible mechanisms of linkage should necessarily be thought of as a positive support in seeking more sensitive decisions on matters of public importance. They are certainly real in the sense that they have effects - but they can function variously to facilitate, obstruct, bypass; to create new formal links, destroy old links, build alliances, break rules, amend policies, support friends, cut off enemies, encourage experiment, and obstruct change. They are, in other words, just as much to do with the practice of power in everyday life as they are to do with effective communications.

The acquisition and management of personal links is an activity which is pursued by all kinds of people for all kinds of different purposes - each seeking to make his or her own investment in a developing pattern of personal contacts, but working within a wider "market" in which questions of reciprocity are all important. If there is no sense of reciprocity, of mutual exchange, underlying the transactions between the parties, then links are more likely to wither than to flourish. Sometimes, however, the exchanges or trade-offs may be subtle and long-term: assistance may be offered in current situations against an expectation of accumulated credit in future. The values of the favours exchanged may be viewed differently by each of the people concerned; and there may be substantial risks or uncertainties involved in assessing the balance of mutual advantage. And, especially in the public sector, some of the more important influences may be negative: for example, people may be chiefly concerned with the penalties of being seen not to link with people in other organisations with which collaboration is publicly valued.

It can be the case that pressure for linkage leads people to seek to build new, and more widespread, networks through comparatively formal initiatives - a trend which we shall discuss further in a later section. At a more local level, it can also happen that this pressure leads to attempts to recognise formally, and to "institutionalise", the work carried out by existing networks. Such formal recognition can frequently be counter-productive, for it can have the effect of placing a boundary round the network's membership, thus straining relationships with those excluded. Indeed, it has to be recognised that such a move can in turn lead to the development of new links that can weave in and around those which have now become part of the recognised linkage structure.

Networks are therefore always likely to remain personal things. At the same time, they tend to develop certain properties which can be studied from outside the network itself — and it would be quite misleading to think of personal networks as things which people personally possess or own. Individuals have links with others which they acquire or sometimes inherit, and each of the others also has links - some of which may be in common, some not – with other "others" and so on. While it is the structure of these links which forms the basis of the network for the purposes of analysis, it is important also to recognise that individuals will hold different personal images of what that structure of links is and, depending on their position in relation to others, of how people can be useful or helpful, and how others can be contacted through them. It is in this sense that we find the use of the term personal network helpful in our research studies - it allows us to refer to the individual's own "map" of the network of relations to which he or she has access, either directly or indirectly.

The Analysis of Networks

The concept of network can therefore provide an understanding of a particular form of linkage texture; and, through its analytical use, it can provide a richer understanding of why certain events may take certain courses. At the same time, it is a concept which, we suggest, should be used sparingly and with great care if it is not to be confused with other forms of linkage structure, for which the use of different terms may be more appropriate.

In this article, we have sought to limit our own analytical use of the term network to that element in the wider texture of inter-organisational linkage which consists of individual people and the personal relationships they build, through communication and other forms of transactions, with other individuals with whom they share an involvement in some specified field of decision-making concern. Whether this field be broadly or more narrowly defined is a judgement for the researcher, who faces the difficult task of eliciting information from a number of individuals - who will often bring a rich variety of perceptions to bear - and then piecing this information together to form a wider composite picture.

To embark on this kind of process, the researcher must first establish his or her bearings in relation to the definition of the entities being studied - whether individuals, organisations or roles - and also in relation to some definition of the forms of relationship which are to be considered relevant. Then there has to be a strategy for choosing both where to start the analysis - which individuals to approach for information - and also where to stop; should a limited set of people who are of interest be identified at the outset of the analysis, or should the process of inquiry itself define the limits of the search — recognising that no such search can continue for ever? Inevitably, too, the more the researcher wishes to build up a composite picture of the network structure in a rigorous way, the more he or she must sacrifice something of the richness of different individual perceptions. A balance therefore has to be struck - as we found in the Droitwich study - but it is one which will vary from case to case, depending on the focus of study.

The Growth of Linkage Associations

Although we find it useful to restrict our own use of the word network to this more personal level of linkage, there are of course many different ways in which the term is used by others at both the metaphorical and analytical levels. In particular, one growing form of usage has been brought to our attention through the distribution of Linkage; this is the use of the term `network' to describe a new generation of initiatives which are specifically designed to transcend particular local settings of decision-making, and to connect people from different settings who share a broader interest in learning from each others' experiences and experiments, in order to equip themselves better in dealing with the problems of an uncertain and perhaps threatening future. People have, of course, always sought both social and psychological support through subscribing to associations of one kind or another; for example, the professional society. What appears to be different about this new generation of initiatives is their explicit use of loose structural forms, and their emphasis on inclusion and connection rather than exclusion or protection.

We ourselves, in publishing Linkage, have become involved in an initiative of this kind. In distributing the newsletter, and giving readers the opportunity to nominate other recipients, we have embarked on a process in which we ourselves have hoped to gain in extending the field of experience on which our research can draw, while hoping that readers can also gain in learning something useful in relation to their own various concerns. But we are by no means the only people involved in this kind of enterprise: and it is interesting to quote from some of the statements of aims made by others engaged on similar endeavours, with whom the distribution of Linkage has brought us into contact.

First, we can consider a recent British initiative to launch a loose association of people who share a concern about the study of alternative futures. To quote from an interim constitution of the "Futures Network" published in 1977:

"The Futures Network is an informal association of people interested in exchanging information and views about Futures studies and the use of Futures thinking. There is no restriction on membership. The association has no legal status or personality. The aim of the network is simply to facilitate the growth of knowledge and extension of the range of thought of its members, so as to assist them in their daily work. The main activities of members are to meet each other or to exchange information and views by correspondence.

There are other such initiatives into which we have found ourselves drawn in the course of our work, in which more specific focus of concern has emerged. For instance, one international grouping of scientists concerned generally with concepts of lot range planning has gradually narrowed its focus to comparative studies in the making of national energy policies in different countries;
 while an informal association of officers, politicians and researchers in North West Europe has focused on comparative studies of management processes in large metropolitan areas. In the field of social science research, one of the most recent developments has been the formation of a new International Network for Social Network Analysis
 - an initiative which many indeed might consider the ultimate refinement in the art of network building.

What are the uses to which such initiatives can be put? We can ourselves offer a good example by quoting the case of our own recent involvement with the O.D. (Organisation Development) Network in Britain.
 During the closing stages of our research programme, we were keen to find a forum in which we could test how relevant some of our own ideas about linkage might be to people working in industrial rather than public service organisations — and it was the existence of the O.D. Network which offered a means of access to the right kinds of people at an opportune time through mobilisation of a one-day meeting for an informal interchange ideas.

The use of the term "network" to refer to such initiatives captures well the widespread currency of the idea in its metaphorical sense — yet at the same time it carries risks of adding to the confusion between metaphorical and analytical uses of the term. This is brought out by the initiator of another recent international experiment - Robert Theobald
 — who has recently built up a loose association of individuals who share a concern for the adjustments in thinking and organisation called for in facing up to an uncertain future, focusing in particular on the possibilities for less centralised decision-making opened up by recent advances in communications technology. Theobald draws a careful distinction between a network and a "linkage system", as follows:

"There is also, I believe, a growing understanding of the difference between a linkage system and a network. The linkage system is essentially a support system for networks: the primary requirement for its effective function is its ability to be selective. The measure of its success is not the intensity of interaction within it but the discovery of people who can help when particular skills are needed."

Quoting in translation a member of his "linkage system" who writes from France, Theobald goes on to talk in an interesting way about some of the concepts of exchange and risk involved, by referring to the idea of a "living library" in which:

` ... the person making the enquiries needed to be sufficiently serious and motivated that the conversation was useful to both sides. In other words, the person being questioned needed to value the questioner, in addition the questioner needed to be able to clarify his reasons for the encounter in such a way that a creative process was started during the encounter.... The problem is to obtain a reasonable probability that such encounters will be creative rather than solely informative. "

Along with Theobald. we would agree that it is important to distinguish the essentially passive and supportive nature of such associations from the more subtle, dynamic nature of the personal networks which they serve. Our own preference would be for use of the term "linkage association" as opposed to "linkage system", recognising that the word "system" lends itself to various theoretical interpretations to which not everyone may subscribe.

By subscribing to linkage associations, people can therefore enrich their personal networks, and thereby draw important forms of support in going about their daily tasks. But each would-be member of a new association has to weigh the advantages of subscribing against the inputs of energy, time or money which may appear to be called for. For, as in other contexts,. the accumulation of too many personal links may easily lead to a state of "network overload" — a state which is all too familiar to many people working in the public service. In judging whether or not to join a particular linkage association, other more subtle considerations may well arise: for instance, some may feel that the obligations of reciprocity involved may be more public than they are prepared to accept. And it is all too easy for the initiator of any new association to appear to be saying "I am taking up a position at the centre of a new network: please come and join my periphery". Yet, to the person approached in this way, it must be recognised that the positions of centre and periphery will be reversed: the initiator arrives at the periphery of an established personal network which, in many instances, may already be severely overstretched.

Selectivity, therefore, becomes essential: and there are many different perspectives, some more personal than others, from which the problem of selectivity can be viewed. Those involved in inter-organisational activities must choose how to divide their energies between participation in formal representative structures; informal liaison meetings; personal links which relate directly to their own decision-making structures; and various other forms of loose association which may offer important forms of personal support.

Putting Linkage in Perspective

In conclusion, we can say that the concept of network seems to be in the ascendancy as an "idea in good currency" in the domain of public administration; and, to those engaged in exploring the field of inter-organisational linkage, it clearly has much value as a counterweight to more static, formal concepts of organisational structure and management processes. Yet, so long as the idea of network remains in good currency, and so long as its metaphorical association continue to be invoked, there will be a danger that confusion will abound between different interpretations — to the extent that the concept itself may well, in time, become subject to such strain as to fall into discredit.

In our research, we find it helpful to limit our own use of the term to the description of person-based networks, and to seek other terms to describe those alternative types of inter-organisational structure that are emerging to facilitate lateral linkage between one organisation and another.

In public administration, as in other fields, there is a clear trend towards a search for alternative forms of linkage which may often be complementary - yet sometimes may be contradictory - to other more well-established or publicly-recognised forms. Whether this trend reflects an underlying shift in values, arising from a frustration with traditional forms organisation, is too early to judge. At the same time, it would be over-hasty to conclude that a richer linkage between public sector organisations is necessarily a desirable thing, without consideration of the communities which those organisations serve and govern; for example, the more subtle the patterns of inter-organisational linkage become, the less visible becomes the accountability for decisions on important matters of public concern. 
Any kind of organisational change both supports and constrains; it both acts upon, and is acted on by, established structures and power relationships.  For this reason, the idea of network – like all ideas in good currency – must be rigorously and repeatedly challenged in the practical uses to 'which it is put. If not, it will all too easily become a barrier to understanding and the sharing of experience: a form of shorthand which hides what is taking place, rather than illuminates, as was intended by those who first stressed the importance of the idea, the form of the informal.
RETICULIST ACTIVITY AND INSTITUTION BUILDING

Some reflections on an Australian experience in management education for local government.

by John Power

John Power was the foundation Academic Director of the Australian Centre for Local Government Studies in the School of Administrative Studies, Canberra College of Advanced Education. The Centre, and the informal academic unit which preceded it, have for more than four years offered a variety of short courses designed to meet the needs of elected members and senior managers in local government in Australia, New Zealand and Fiji.

In August 1977, Dr. Power took up a Chair in Political Science in the University of Melbourne, and is developing a graduate public policy program, which is currently focusing on the social and health policies of state and local government in Victoria.

While spending a period of sabbatical leave with IOR in 1971, Dr. Power worked with John Friend and Christopher Yewlett on studies of inter-agency decision-making, and introduced the concept of the "reticulist" - or networker - to describe the skills and activities of people working across the boundaries of organisations. This article follows through that idea in relation to his subsequent experience in Canberra.

In its early usage,
 the concept of reticulist activity carried decidedly anti-institutional connotations. The reticulist was portrayed as one who strove mightily to overcome institutional rigidities by weaving and activating networks which cut across formal organisational boundaries. While reticulist activity could on occasion serve entrepreneurial purposes and assist in the amassing of resources needed for the launching of new enterprises, more often it was aimed at the circumvention of formal barriers.

For most of the last five years I have worked on a task which called for reticulist skills, but which was from the outset defined, monitored and controlled by an established, if new, parent institution. From this experience, I have reached the conclusion that reticulist activity can be harnessed to institutional purposes, but, only if the formal leadership of the parent institution is sensitive to four significant problem areas.

Before proceeding to the identification and discussion of these problem areas, however, I wish to say something about the `field' within which I had to work, as in 1973 my colleagues and I in the Canberra College of Advanced Education set about the task of developing a national management training facility for Australian local government.

Our potential market was made up of nearly one thousand local authorities, which between them covered most of a huge continent. Reaching such a market posed formidable problems, for traditionally few local authorities in Australia had seen a need to orient themselves towards Canberra. (This state of affairs had begun to change rapidly but unevenly after the advent to power in late 1972 of the Whitlam government). Through the early 1970's municipal interests in Australia remained weakly organised at the national level. The several local government associations, which were well established in each of the six States, formed the loosest of federations, with only a part-time federal secretary. (It was not until 1976 that the Australian Council of Local Government Associations acquired a full-time, if still miniscule, federal secretariat). Of the municipal professions, only the clerks and health surveyors were organised at the national level, and each of these national organisations was (and today remains) serviced by a part-time secretary. The State local government ministers had for a decade been conferring annually, but did not begin to sponsor serious investigations into common problems until 1975, when an inquiry into municipal finances was instituted. Finally, while each State had established educational programs for the training of the members of its municipal professions, these programs were uneven in quality, both between the professions and between the States, and were generally starved of adequate funding.

Establishing linkages between these widely scattered, loosely organised interests obviously called for a good deal of reticulist activity, but a sound basis had already been achieved by senior officers of the Canberra College by the time of my arrival in early 1973. Municipal interests had been induced to give firm, if informal undertakings to support a program of courses for two foundation years 1974-75, and a widely representative working party was about to assemble at the College to provide guidance on program development. (This was, incidentally, the first time that representatives of the full range of municipal interests in Australia had sat down together to determine a policy on anything).

In developing the program in the years since 1973, the College has, as I have already indicated, had to concern itself with four significant problem areas:
I The fashioning of `cultural gradients'
 between academic staff and municipal leaders

Accustomed as . they have until recently been to guaranteed annual supplies of school leavers eager to be processed into graduates, tertiary educational institutions in Australia had rarely had to concern themselves with the selling of their programs. On the market side, relatively few of the municipal leaders had graduated from these institutions.  
Obviously the program had to be given a strongly practical cast, with few academic frills. In pursuit of this aim, the senior officers of the College had from the outset sought to establish links with the Birmingham Institute of Local Government Studies (Inlogov), an organisation which deservedly enjoyed great prestige among municipal leaders in Australia, as in the rest of the Commonwealth. At the instigation of the College, Professor Henry Maddick, the then Director of Inlogov, paid a brief visit to Australia in 1972, and a much longer one the following year (in order to conduct the inquiry into municipal training and education which culminated in the report cited above). In addition, a senior member of the Inlogov staff was seconded to the College to play a prominent role in the design and mounting of the first senior management course in early 1974.

Fortified by this link, the small program staff entered into a busy period of reticulist activity — identifying and `converting' key institutional leaders whose support would be vital to the success of the program, encouraging the creation of a variety of scholarship support schemes, discovering municipal practitioners with (often unrecognised) pedagogic skills, unearthing and writing up relevant case materials,
 attending an endless round of local government conferences, seminars, and informal discussions around Australia.

II The determination of policies to resolve apparent anomalies emerging within the parent institution

The small staff engaged in these various reticulist activities soon discovered that they were facing some inversions of customarily defined academic rewards and penalties. For example, institutionally funded travel to conferences and seminars is a highly prized privilege in Australian tertiary educational institutions. For the staff of the local government unit, however, such travel soon came to appear as a gruelling, if frequently rewarding duty. Again, Australian academics are tired of complaining about the fragmentation of class contacts with their students. The members of the local government unit had no such complaints, for they found themselves involved in continuous intensive interactions with relatively small numbers of residential course participants. These interactions were invariably stimulating, but emotionally charged and exhausting. Finally, at the end of each semester the local government unit found itself free (and widely envied because of it) of such chores of formal evaluation as the marking of examinations and student essays. As if in compensation, however, the members of the unit invited open, frank and continuous criticism of their teaching performance by course members - an experience which each of them would on occasion have gladly exchanged for the tasks of marking examination papers.

Over a lengthy period of two to three years, the College gradually evolved definitions of formal teaching loads which successfully diminished much of the misunderstanding and envy which had grown up around the radically different program of activities undertaken by the staff in the local government unit.

III The determination of the initial organisational form and level of resources committed to the innovating unit
In my enthusiasm for the new program and its early successes. I made in 1974 a suggestion that the College should speedily proceed to the formal establishment of a Centre. Wary of a premature commitment, senior officers of the College deferred action on this suggestion until 1976. By then, circumstances clearly called for the creation of a formal organisation: the program was well established and widely supported, levels of funding were adequate and ensured, and my own impending departure made imperative some institutionalisation of the role of academic leadership.

In its initial phase, the program had allowed ample scope for imaginative reticulist activity. From the outset, the College had awarded the program high priority in terms of status (which is always one of the scarcest of institutional resources)  and had committed one of its dozen most senior academic positions. which carried full professorial status, to its direction. I found that this status enabled me to mix on terns of easy familiarity with the leaders of Antipodean local government. They may on occasion have been over-ready to be impressed with academic status, but I was as eager to affirm my commitment to the municipal cause and those who toiled (often in situations of extreme difficulty) to further it. This led to a happy state of affairs, which may be described as that of reciprocated deference.
Professional status also provided me with ready access to senior officers of the College, and this was of especial use in obtaining sympathetic consideration of many of the unusual needs of the program. These ranged from our requirement for the exclusive use of hitherto shared and centrally allocated teaching areas, to our dependence on flexible accounting methods to accommodate our often unorthodox catering arrangements for course participants.

IV The determination of the mature organisational form and level of resources committed to the innovating unit

As we have seen, levels of reticulist activity and of resource commitment had by 1976 made desirable the introduction of some formal organisational structure. The design and introduction of such a structure calls for fine judgement, however. If it is introduced too early in program development, creativity and energy may be inhibited; if introduced too late, truly spontaneous interactions may be veering towards chaos.

The formal creation in 1976 of the Australian Centre for Local Government Studies seems to have been well timed, and stands as a lasting commitment to the cause of municipal education by the Canberra College of Advanced Education. Two important but largely unanticipated consequences seem to have flowed from the establishment of the Centre, however.

First, the College's municipal advisers, now collectively recognised as the Centre's Advisory Council and its expert committees, have become more active and constructively critical in evaluating program developments. In the initial phase of the program, some municipal leaders played multiple (and potentially conflicting) roles: program adviser, program teacher, nominator of organisational colleagues as course participants, adviser to governments on desirable levels of scholarship and other forms of financial support. As the program matures, its municipal supporters are tending to specialise rather more in the roles they perform.

Secondly, the College has accorded somewhat lower status to the function of developing the mature program, thus freeing a full professorial position for innovation in another area. The post of Academic Director of the Australian Centre for Local Government Studies remains a senior one, and is being most capably and energetically filled. Nevertheless, current circumstances are becoming steadily less favourable to the continuation of imaginative reticulist activity.

In common with the rest of the western world, Australia is now well into a prolonged phase of fiscal conservatism, and in such times public authorities tend to neglect their training needs and prune their training budgets. In addition, the Australian government's commitment to a devolutionary `New Federalism' has drastically decreased the lure of Canberra for municipal exponents of grantsmanship, who figured prominently among the participants in the early courses during the Whitlam years.

Internal circumstances also provide challenges, for both the parent institution and the Centre are growing older and, especially in a time of budgetary squeeze, rather more rigid.

In response to these changing conditions, the staff members of the Centre are currently planning an ambitious program of diversified course options, and are intending to spend more time away from Canberra in a variety of teaching and consultancy activities. These initiatives are to be welcomed, for vigorous reticulist activity would seem to be an essential ingredient in a vital ongoing program of an Inlogov type. It is, however, as yet too early to answer the central question raised by the very title of this paper: Does the ageing of institutions inevitably lead to the inhibition of those forms of reticulist activity which are most congruent with formal institutional objectives?

---------------------------------------------------------------------------------------------------------------

INTER-ORGANISATIONAL DEVELOPMENTS IN SOUTH WALES
by Christopher Yewlett

Christopher Yewlett was a member of IOR staff from 1969 to 1975, and took part in IOR's earlier studies of inter-organisational decision-making based on a study of the Droitwich town expansion scheme, which gave rise to the book with John Friend and John Power entitled "Public Planning: the Inter-Corporate Dimension" (Tavistock 1974). Since 1975, Christopher Yewlett has been involved in the practice of inter-organisational relations in his capacity as Assistant Secretary of the Standing Conference on Regional Policy in South Wales. Here, he outlines the historical background and current role of the Standing Conference; a practical working example of an organisational structure created to facilitate inter-agency working.

Historical Background

The Standing Conference on Regional Policy in South Wales consists of the four new Welsh Counties of Gwent, Mid, South and West Glamorgan. These, with minor boundary amendments, cover the old geographical Counties of Glamorgan and Monmouthshire; essentially the whole of industrial South Wales, with small exceptions, and including around 63% of the population of Wales, although located within only about 18% of the area.

Prior to local government reorganisation, there was a Standing Conference on Regional Planning in South Wales and Monmouthshire, which linked the two County Councils and four County Boroughs (Cardiff, Swansea, Newport and Merthyr Tydfil) which together comprised the planning authorities for South Wales. This Standing Conference was essentially a technical Planning Department exercise, although one County and one Town Clerk acted as joint Secretaries to the Member meetings themselves.

The detailed work was however undertaken by a technical Officers' panel, and led to a number of reports. Some of these, such as those on recreation and tourism in South Wales, and on car parking policy, have had continued relevance even after local Government re-organisation. Some problems did however arise over sensitive issues within this structure, notably questions concerning future population distribution in South Wales.

Re-organisation

Following local government reorganisation in Wales, the Standing Conference was re-constituted as a Standing Conference on Regional Policy in South Wales, with the direct involvement of the new Chief Executives, and of other Chief Officers, as well as of Planning Officers. Partly this was an attempt to reflect, at the inter-authority level, the trend towards a more corporate approach within the individual constituent local authorities. More significantly, however, it also reflected an attempt to broaden the focus of discussion of issues into general policy matters, reflecting a realisation that a focus on physical planning was too restrictive. Indeed, the focus of attention of County Planning Authorities had already been expanded by the Town and Country Planning Act 1971, introducing Structure Plans which were to cover a far wider range of matters than the old development plans.

Structure Plan issues, as well as the mechanics of Structure Plan preparation and co-ordination, have provided an important input to the deliberations of the Standing Conference. However, the regional policy orientation has deliberately been drawn widely so as to cover not only matters of direct Structure Plan interest, but also to include any areas in which the adoption of a common policy, or indeed even the discussion of issues (without necessarily formal resolution) in a South Wales context could be helpful.

The Standing Conference, as well as providing such a forum, has also provided a basis for presenting a common approach to the Welsh Office. As readers outside Wales may know, the Welsh Office has general responsibility in Wales for relationships between central and local Government, in much the same way as the Department of Environment in England. It may be less generally well known, however, that there has been a continuing trend, over a period of years, to de-centralise more areas of responsibility from a Whitehall functional to a Welsh Office territorial basis; primary and secondary education and health amongst the earliest with industry, agriculture, Higher and Further Education (except Universities) and Ancient Monuments amongst the most recent.

Whilst the Welsh Office has responsibility, however, for the whole of geographical Wales, Standing Conference is concerned with the interests of a particular, albeit very significant, part of the Principality. This perhaps leads to a somewhat different relationship between Standing Conference and Central Government than is the case in England where, in those areas where Standing Conferences have been established, they tend to correspond with the Government's Standard Economic Planning regions, and thus with the area of jurisdiction of local regional offices of Whitehall ministries and of regional economic planning councils and boards.

Structure

The Standing Conference itself, at elected Member level, consists of five Members from each of the four constituent County Councils, meeting regularly on a quarterly basis. The constitution expressly restricts the Conference to "function in a consultative and advisory capacity only". Against this formal position, however, should be set the fact that each Council nominates a number of its most influential Members for membership, and it can normally be expected that policies agreed at this level will be adopted by the constituent Authorities in due course.

The Member Conference is serviced by a number of Officer Study Groups, the senior of which is the Policy Review Study Group. This comprises the four Chief Executives, (one of whom, as Honorary Secretary to the Conference, takes the Chair and is responsible for overall administration of Conference activities), together with a number of other Chief Officers selected to ensure adequate functional representation of Departments with an interest in regional policy, as well as geographical representation of all four Counties.

This Study Group has evolved three key responsibilities. First, it is responsible for reviewing and co-ordinating at Officer level all advice to the quarterly Member Conference. Second, as an inter-departmental forum, it ensures that new issues of possible joint significance, which have not yet been considered by technical Study Groups, are brought to Members attention, with appropriate reports from technical Study Groups. Third, it has established a role as a forum for discussion with Welsh Office officials.

Subsidiary to this Study Group, three technical Study Groups were established, concerned with forecasting; information systems and monitoring; and resources.

The Forecasting Study Group has been concerned with technical approaches to forecasting; with reviewing forecasts of other bodies which could have implications for South Wales; and with trying to take a somewhat longer term look into the future. The Group has also been charged with responsibility for assessing and bringing forward policy implications arising in the course of on-going technical discussions of the South Wales Counties Transportation Officers.

The Information Systems and Monitoring Study Group has evolved through discussion of Standing Conference Information needs into a general consideration of research matters. This includes consideration of research undertaken by others and of possible areas where the Conference itself might sponsor research. On the monitoring side it soon became obvious that the concepts of methodology and monitoring presented problems throughout the U.K. However, publication of recent IOR research work commissioned by Department of Environment has now helped to provide a focus for a more positive consideration, locally as well as nationally.

The Resources Study Group has, in its turn, examined the resources available to Standing Conference in a number of areas.

Current Developments and Conclusions

Broadly, as a sub-regional lobby, the Standing Conference has been successful in putting forward a common `South Wales' viewpoint to the Welsh Office, and, where appropriate, other Governmental, public and private bodies. On physical planning matters, there are perhaps possible reservations, in that each County has wished to reserve the right to make its own case in its own interests e.g. for the location of future industry.

However, with the submission of County Structure Plans to the Secretary of State for approval now well in hand, and the publication of a programme for their examination in public, significant progress has been made. It had long been evident that the four South Wales Structure Plans would need to be considered in terms of their interactions rather than in isolation. This point has now been officially recognised by the Secretary of State for Wales, who has appointed a single individual to Chair the Examinations of all four Structure Plans. Prior to this, it had already been the intention of Standing Conference to publish, following approvals with any modifications of the four plans, a comprehensive plan for South Wales based on the Structure Plans. Such a publication will fill a major planning vacuum in South Wales as there has been no attempt at a regional plan for Wales (or indeed parts of Wales) since the publication of `Wales - the Way Ahead' in 1967. These current developments provide encouraging portents for the future.
Progress in understanding linkage: a concluding review from the research team

by John Friend, Adrian Noad and Michael Norris

In this article, three of the core members of the IOR programme team draw together some of the main themes that have emerged from their work. They summarise the ideas which they have found most useful in coming to grips with problems of inter-organisational linkage: in particular, a set of ideas that has evolved in the later stages of the programme concerning the relationships between three levels of linkage choice — the legislated, the locally negotiated and the more personal. The article concludes with a summary of some of the main messages which the authors feel they can offer to people involved in the practice of inter-organisational linkage.

This article follows a broadly similar sequence of presentation to the final report which is in preparation for the Social Science Research Council — while inevitably omitting, or compressing, much of the background material both of a theoretical and a practical nature. Those readers who are interested in obtaining copies of the final report are invited to complete the relevant entry on the loose-leaf response sheet which is enclosed.

Our Task in Retrospect

After the three years of our research into linkage under an SSRC programme grant, where can we say we have got to? The task we have been engaged on is one of searching for new insights which can help people in exercising judgements about how to link with others, in a complex inter-organisational world. This search is by no means an easy one - especially for those who must tackle urgent, difficult and changing issues of public concern. It is not a search on which we alone have been engaged; the challenge is one which has been exercising many other people in different walks of life - among them, the members of our Programme Advisory Committee, and the many other people throughout the world - both decision-makers and researchers - with whom we have been able to keep in touch through this newsletter.

Four Key Aspects of Linkage Choice

This field of endeavour is not one where better understanding can be expected to emerge quickly, or to be easily shared. But as our own programme of work has developed, we have been able to establish a set of bearings that have proved particularly useful, in the shape of a body of key ideas which have helped us in making sense of the diverse experiences on which we have been able to draw. First, we must mention a distinction between four broad aspects of the choice of inter-organisational links. These can be expressed in the form of four key questions - questions which can be phrased either from the standpoint of the researcher or the practitioner:

· What are peoples' concerns about linkage? What are the motivations, the pressures, the practical constraints, the inhibitions which govern the willingness of individuals - or of people working in groups - to devote time and energy to the search for more satisfying ways of connecting to others across organisational boundaries? And what kinds of circumstances - for instance, the coming of political change or administrative reorganisation - can cause these concerns to become heightened?

· —What are the possibilities for linkage patterns? What opportunities may people see as open to them in choosing to connect with others in alternative ways, whether formally or informally, through personal initiative or collective commitment? And how far does it make sense to focus on these opportunities one at a time, as against viewing them as elements in more complex patterns of choice, whether of linkage or substantive actions?
· —How can the consequences of linkage be compared? What range of likely consequences is it appropriate for people to weigh in the balance, when they are trying to form their personal or collective judgements in choosing between alternative linkage possibilities?

· —What strategies can people adopt to make progress in practice? What can people do, in the light of their diverse concerns, to move forward from the positions in which they may find themselves at any particular point in time? How can they balance their awareness of pressures for commitment to forging links against their awareness of remaining uncertainties or gaps in their understanding?

Negotiating Inter-agency Links

These four questions relate to each other in subtle ways, and are all the time being faced by people working from different organisational bases, with different sets of problems ahead of them on their current working agendas. To present the four questions as a sequence of four successive stages in a single process could therefore be misleading; and figure 1 on the next page presents a more realistic picture of how they relate to each other in an inter-organisational setting. This picture is still a simplified one, in that it shows only two organisations - A and B - which are brought together in relation to some shared arena of negotiation involving the choice of appropriate patterns of linkage between them. Within this arena, possibilities for new or modified links may be repeatedly proposed and compared over time.
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Figure 1.  Elements of Linkage Choice
The possibilities may range from the establishment of formal joint committees to arrangements for informal telephone contact between individuals; there may also be considerable diversity in the range of consequences to be weighed up. Some of the key dimensions of these consequences were identified on page 38 of Linkage Two. For instance, how might one possibility for linkage compare with another in terms of expected progress in dealing with a shared agenda of decision-making? Or in terms of expanding people’s planning horizons, or bringing about shifts in prevailing levels of conflict or consensus? What about any changes in the personal load of communication or stress bearing on key individuals, or any disturbance or reinforcement to patterns of communication through other, better established inter-organisational channels? To this list of dimensions we would now wish to add a consideration of any shifts in actual or perceived balances of power between organisations, or the constituencies of community interests which they serve.

Perspectives on Progress

In any shared arena of negotiation, the possibilities for linkage and their consequences may be seen in very different terms from the perspectives of the different participants; and, of course, some of the more political aspects we have mentioned will be unlikely to come up for open discussion. This is where we must turn to the two further elements of linkage choice - the concerns which people bring and their strategies for progress - and recognise that these may be not only diverse but also highly specific to the differing organisational frameworks in which different people operate. In most cases, indeed, they will lie largely outside any shared arena of negotiation.

As an example, people who are trying to negotiate arrangements for joint working between County and District Councils - or to set up a local area management initiative - often wish to subscribe to the outward appearance that everyone is working towards the same shared end whatever their organisational allegiance - a perhaps mistaken belief that coordination is always a "good thing". Yet where people are coming together as representatives of different constituencies, this may mean that overt signs of progress towards joint working conceal vital differences which are not explicitly recognised and confronted - for instance, the enhancement of fears about the erosion of a particular organisation's political authority.

So what forms can "progress" take? Following our more general theory of strategic choice,
 progress is to be viewed not only in terms of specific lines of action - however valuable - but also in terms of explorations of various kinds set in train to address current uncertainties and thus pave the way for more confident decisions in future. Such explorations may take various forms - technical investigations, consultations with other bodies, processes of policy development - all in their different ways directed towards progress through learning by one or more agencies. But learning should not be considered as an abstract concept - gains of confidence by some can appear as threats to others. Nor can "progress" be considered a one-way trend. There are many sources of retrogression in inter-agency relations - people not only learn but they forget, they change jobs, their expertise becomes out-of-date, they retreat behind barriers. A picture of linkage choice must therefore be one of a process which is both diffused across organisations and individuals and also dynamic: to present any simpler picture than this would be to risk arriving at false conclusions that would be of little or no value to anybody in practice.

Our Responsibilities as Researchers

As researchers in this field, our responsibility must be — as is argued in the letter by Geoffrey Wandesforde-Smith in this issue — to step back from the problems of particular decision-makers in handling their own interagency relations, so as to maintain a primary focus on the broader search for progress within society in learning how to cope collectively with emergent social concerns. Two examples addressed in Linkage Two were the concern to help elderly people in coping with their problems of declining self-sufficiency, and the concern to enhance employment and training opportunities open to young people. To explore further the problems of old age, it is possible to take a variety of different perspectives. The concern takes a different form when experienced by a particular old person; by a close relative; by a social worker or a family practitioner with a particular "case-load" of old people known personally; by a consultant geriatrician or a Director of local authority Social Services; by a senior civil servant in the Department of Health and Social Security; by a national politician; or by a spokesman for a voluntary organisation.

To a greater or a lesser extent, such levels of concern inevitably overlap in the perceptions of individuals. Even the civil servant will have some personal knowledge of a few particular old people, just as the social worker, or his or her elderly client, will have some degree of awareness of the shape of the national problem. But we can still find it useful for analysis to make a loose distinction — as we have done on the left-hand side of Figure 2 below - between more abstract expressions of emergent concern at one extreme and more personal formulations at the other, with comparatively impersonal yet locally specific formulations in between.

Levels of Concern with Linkage Choice

Corresponding loosely to the three broad levels of concern with substantive issues as shown in Figure 2, we can also identify three broad levels of organisational linkage which can provide people with reference points in exercising their individual and collective judgements. As the diagram suggests, the finer levels of linkage `texture' can be considered as at least partially woven into the broader, more formal levels, enriching the overall fabric in its capacity to help people to tackle the problems that come their way.
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Figure 2. Levels of linkage in tackling difficult problems
At the most general level, everyone works within a comparatively impersonal institutional framework shaped through national legislation or other forms of central guidance. This provides a generalised structure of accountability by prescribing or limiting the competences of certain classes of agencies — for instance, the class of all local authorities; health authorities; contractors to the British National Health Service; even private entrepreneurs through the canons of company law. And, of importance to us, the institutional framework may also specify certain forms of linkage which may be required (or, sometimes, expressly forbidden) between one type of organisation and another. For instance, local authorities and health authorities are required to be linked both by the way members of the latter are appointed and also - in England though not as yet in Scotland - by the statutory formation of Joint Consultative Committees.

The next, intermediate level of inter-organisational texture is what we call the local configuration of relationships which may be negotiated formally between specific organisations operating in the same local context. Thus, people in any particular English town will by law be served by a specific District Council, County Council and health authority. But a texture of links may be negotiated between them locally which is closer, and more sensitive to local realities, than can be prescribed at the legislative level. Further, it may include agencies - commercial or voluntary perhaps - from outside the statutory framework.

Just as these negotiated local links have to pay regard to the broader texture of the institutional framework - and can help to enrich that texture - so the local configuration itself provides a setting in which the third, most informal level of texture - that of personal networks - can grow and flourish. The distinction here is that the locally negotiated links at our intermediate level are not between specific individuals but between organisational roles - including roles not only in public agencies but in other forms of organisation, such as the political party structures which provide a significant underpinning for many elected authorities. The usefulness of such links between roles will however depend in practice upon how far the people who occupy them have managed over time to build up an investment in a particular set of more personal relationships, which will give them clearer expectations about the ways in which different individuals will behave in various circumstances - whether they are likely to be friendly or hostile, helpful or obstructive, understanding or uncomprehending.

Relating Continuity to Change in Linkage Choice

The relationship between the left and right hand sides of Figure 2 is a subtle one. Not only do the comparatively stable frames of reference shown to the right of our diagram provide people with bearings in tackling new and unfamiliar problems; they can also help to create or exacerbate some of these problems, as was illustrated in the discussion of care of the elderly in Linkage Two. The person in the centre of the diagram - whether an isolated old lady or a national politician - can be supposed to have at least some concern with choices between alternative ways of linking, or not linking, with other people in the course of tackling his or her problems; and thus to have at least some concern with the modification of the existing organisational texture - even if only at the level of personal network. A few people — for instance the senior civil servant or the national politician - may have significant opportunities to influence the institutional framework itself. And some individuals who play multiple roles may have opportunities to exert influence at several levels — as is well illustrated in the article by Ronald Young in this issue - moving in the process from more abstract to more personal formulations of problems, yet maintaining the integrity of the individual's own accumulated personal experience.

The situations which people have to deal with in practice are, of course, much more complicated than can be conveyed by any schematic picture such as that of Figure 2. People have to work not only with different levels of linkage choice corresponding to the three levels of texture shown to the right of our diagram, but within and between policy systems which can overlap and intersect at local, regional, national and other levels, as discussed on page 13 of Linkage Two. But the view in our diagram does represent a significant shift from the set of ideas about linkage as they stood at the beginning of our research. Whereas policy systems were then seen as representing stability in decision-making, and personal decision networks as representing adaptiveness, our present view is that both policy systems (spanning the institutional framework and local configuration levels) and personal networks should be seen as elements of stability in dealing with ever-changing concerns. Since personal networks can be modified much more rapidly than changes can be secured at the more formal levels, they can however still be regarded as providing a capacity for adaptation in practical matters which it can be very important to recognise when building links of a more formal and impersonal kind.

Building More Useful Hypotheses

How can ideas such as those presented in our two diagrams help us in our search? As scientists, we can regard them as points of reference in developing working hypotheses - perhaps little more than hunches in some cases - against which we can test the realities we find in practice. At the outset of our programme, we had a wide range of starting hypotheses to work with - including in particular a set of twelve propositions that emerged from IOR's earlier study of inter-organisational decision-making, grounded in experience of problems encountered in managing the town expansion scheme at Droitwich. To take an example, one proposition was that "reliance on local discretion in activating networks increases with unpredictability of problem linkages". Put more simply, this says that the more different the circumstances of successive problems - for instance, the personal circumstances of successive old people who make up the case-load of a social worker - the more inappropriate it becomes to try to prescribe patterns of linkage at a formal or legislated level. The more inevitable it therefore becomes that scope is allowed for the local decision-maker to exercise his or her personal judgements.

Expressed in terms of our four guiding questions, this implies that there may be some possible patterns of linkage, especially those at a more formal level, which are unlikely to produce predictable or intended consequences, and thus may impede progress in relation to certain kinds of concern. Now that the statement has been re-interpreted in terms of some of our key ideas, we can begin to test whether we can think of any circumstances in which it could be untrue. For instance, can we go so far as to say that there is never likely to be a case for prescribing any kinds of general ground rules for linkage between health and social workers in the field? And, if not, is there perhaps a stronger case for formal linkage at the local level than at the level of the institutional framework? A letter from Ronald Brown in this issue makes some important points in relation to questions of this kind.

By testing such questions all the time against experience from different sources, we can hope in time to arrive at a stronger hypothesis or set of hypotheses, which can be more useful as a guideline to people coping with practical problems; in our example, perhaps, by differentiating more carefully between circumstances in which reliance on local judgement may be more or less appropriate. In scientific terms, this kind of exercise in reshaping hypotheses is very much in keeping with Karl Popper's view of the scientific method, which stresses the search for evidence that will refute earlier hypotheses in order that better and more realistic hypotheses can be formed.

Access to Experience within our Research Programme

Over the three years of our programme, the members of the research team, and of its external Advisory Committee, gave much attention to questions of how to gain access to relevant experience, against which our developing body of ideas could be tested. After considering many sources of experience on which we could draw - including our accumulated personal experiences of working in various parts of Britain and the world — we found ourselves focusing, more strongly than we had originally intended, on one broad problem area and its current manifestations in one part of the country; the problem of urban deprivation in West Central Scotland. Even though this problem area was also of much concern in other British conurbations, it was not an easy choice to invest so much effort in one area rather than distribute it over a wider sample; but it was a choice largely dictated by the considerable amount of investment involved in negotiating access to the many agencies and individuals concerned - and, in the event, justified by the richness of the field experiences gained.

At the outset, there was some basic information to be acquired about the institutional framework of local government as it had been developing in Scotland since the 1975 reorganisation, and about other general policy frameworks - such as those of urban aid and the national Community Development Project - which had been developed at different times in response to multiple deprivation problems. But even in relation to these basic aspects of institutional framework, we found a variety of individual perceptions - often partial and sometimes confused or mistaken - which added another dimension to what we could learn through studying published information.

As mentioned in the Area Co-ordination articles in Linkage One and Linkage Two, attendance as observers at meetings, and discussion with those involved, provided us with an important means of learning about certain locally negotiated forms of linkage between specific agencies within what we have called the "local configuration". In particular, this access allowed us to compare the characteristics of area co-ordination schemes which had emerged in four of the more deprived urban neighbourhoods of Clydeside.
Then, in the process of talking to the many individuals we met in the course of the study — officers, politicians, voluntary workers, civil servants - and sometimes even through following an individual from appointment to appointment in the course of a day's work, it was possible for us to build up important, if selective and impressionistic, insights into the nature and influence of personal networks.

Multiple Perspectives

In putting together the complex picture developed through this set of observations and interviews — and indeed from the process of negotiating access itself — we became impressed by the sheer diversity of perceptions, and the many sources of potential confusion, which were to be found — even extending to the appreciation of basic aspects of the institutional framework and the local configuration of negotiated inter-agency links. There was a particularly wide range of views about the way in which the problem of urban deprivation should be formulated and tackled, ranging from ideas about improving economic opportunities to ideas about improving the physical environment of houses or controlling what were regarded as troublesome elements in the community.

This observation is not put forward as a criticism of any particular people or groups in West Central Scotland. Where a problem focus is so broad as that of urban deprivation, and where so many agencies and services have a role to play, it is scarcely surprising that we should find substantial differences in perspective, and partial or confused views both about problems and organisational structures.

Why should this be? One plausible hypothesis is that complex and wide-ranging concerns such as urban deprivation — as opposed to apparently more concrete concerns such as how to cope with skateboarding — appear to call for discussion in terms of comparatively abstract "ideas in good currency" which tend to over-simplify and, if used unthinkingly, can confuse more than they enlighten. Thus, ideas like "corporate planning" and "area management" can mean very different things to different people. They may therefore be easy to subscribe to as "good things" without realising the uncomfortable realities that may be implied to certain kinds of interests. Where people do not share a common language or culture, they may have to work all the harder at reaching a common understanding of what lies behind the abstract ideas. But where, indeed, they do appear to share a common culture, they may often make invalid assumptions about each others' ideas and practices.

In any form of cross-boundary working on difficult problems, many different organisational and departmental cultures will be brought together. Here, we are using the term "culture" in its anthropological sense, to describe the shared beliefs, assumptions and codes of behaviour of specified sets of people. Cultures among organisations, departments and other groups can be remarkably, even if subtly, different. Unless these subtle differences are recognised, quite startling illusions and misunderstandings can arise. In West Central Scotland, there were many instances where people projected aspects of their own organisational "life" onto other organisations where statutory tasks and roles appeared to be similar. Such projections gave rise to difficulties of joint working which might not have arisen, or might at least have been anticipated more easily, had the organisations been more overtly different in kind — for instance, as in relations between a local authority and a commercial firm.

Two Key Findings

Two key findings emerge from our interpretation of these experiences. One is that, in addressing complex problems, simple answers may raise expectations, only to fail to produce results satisfying to the parties concerned. The other is that people tend to be too ready to work on untested and erroneous assumptions about life on the other side of organisational boundaries — assumptions which are commonly based on the theory that other people are like themselves.

Of course, the ability of people and organisations to invest in re-appreciation is limited; time and energy will always be scarce commodities. When it comes to more limited problems — for instance, our example of skateboarding — the energy for investment in re-appreciation will be limited, even though there may be complex relationships with other wider problems to be understood. Therefore, investment in re-appreciation must be concentrated selectively in relation to problems, and individuals, where it is expected to pay the highest dividends — recognising that there will always be risks and uncertainties to be faced. Yet there may also be important "multiplier" effects to be gained: a careful investment in helping people to re-appreciate the relationships between structures and problems in a broad field such as urban deprivation would probably yield dividends in terms of altering the kind of appreciation those same people brought to the problem of skateboarding. But to secure any kind of change in cherished perceptions, values and beliefs is never easy. So how can the kind or re-appreciation we are talking about be realistically approached in practice?

Three Key Themes Re-Visited

In assembling our main messages from the research of the last few years, and in addressing the problem of how to invest in re-appreciation in practice, there are obvious limits to what we can say in the scope of a short article such as this. But we can at least make some key points by returning to, and expanding upon, three broad themes which we introduced in our keynote article of Linkage One. These themes concerned the importance of selective linkage; of network skills and of experimental initiatives. In the course of expanding on these themes here, we shall find ourselves briefly ranging over the whole spectrum of levels of linkage choice set out in Figure 2; then homing in on the position of the individual in addressing problems of linkage choice; then returning to wider questions of organisational support for a process of collective re-appreciation in relation to key concerns.

Selective Linkage

Choices of how to develop selective links arise not only within each level of linkage choice indicated in our diagram, but also in relation to the balance of emphasis between levels. Much of our experience, and our interpretation in relation to theory, leads us towards emphasising the value of links at the level of personal network, rather than local configuration or institutional framework; we therefore find ourselves largely in sympathy with those who argue that "small is beautiful" and that trends towards centralisation have gone too far.

Yet, legislated provision of a context for linkage between certain classes of organisations can have real value, especially insofar as it provides an overall structure of accountability to different constituencies of interest within a broader community. What is important is that this structure should not impose too many constraints on the negotiation of more specific links between particular organisations at a local level. This is important because it is much more feasible in local negotiations to recognise how formal organisational links can reflect the realities of personal networks, and allow them adequate scope to respond to new problems as they arise. For instance, to try to impose a very specific pattern for formal links between levels of local government on a national level — or even to introduce a generalised pattern within a single county — can be less helpful than to encourage a process of negotiation in which each District is represented as a distinctive entity, and sensitivity can be shown to specific local problems and power relationships. This, we would suggest, is one of the main lessons we can draw from Eric Dixon's discussion of inter-agency relations in West Yorkshire in Linkage One.

But formal links between organisations, at however local a level they may be negotiated, can still offer only limited capacity to deal with complex problems. Such links must necessarily be designed to deal with classes of problems rather than with specific problems as they arise; and no scheme of classification can be expected to match all the complexities likely to be encountered in practice. To this extent, more personal networks - activated selectively and at times inert - become crucial in addressing particular issues as they come and go.

Choice of linkage is therefore a dynamic process, in which it can be very dangerous to think of designing new links - especially formal ones - without considering their possible repercussions on other forms of connection, whether established or anticipated. Even if a particular arrangement seems unsatisfactory and its aspirations are unfulfilled, it will have left a mark — perhaps a valuable one - on the future patterns of relationships among the people and organisations concerned.

Personal Skills

The skills called for in managing networks and developing linkage patterns have lately been much discussed from a number of theoretical and practical perspectives.
 Certainly, they are generalised rather than specialised skills; skills of a kind which, as argued in relation to care of the elderly in Linkage Two, it may be important to encourage to counteract recent trends towards increasing functional specialisation. They are skills which may be called for both from people who operate at the edges of organisations and from those who occupy central roles. From both these positions, there are often important external boundaries to be managed. In contrast, people in the middle ranges of hierarchies can often, in our experience, be -less exposed to these problems of external linkage; indeed, they may sometimes have to be protected from them if they are to play a useful role in communication between those at the centre and those at the edge of their particular operating systems.

We believe it is especially important to identify roles at the edges of organisations where there are crucial boundaries to be managed. This is so for the practical reason that attention can be given to the provision of appropriate forms of organisational support; and also for the scientific reason that such roles highlight skills which are specific to the management of inter-agency links, as opposed to other aspects of management skill where hierarchical authority is a key resource.

A crucial finding here is that any person working across an organisational boundary cannot afford to become too immersed in a single corporate ideology, or a single cultural framework, whether professional, political or institutional. It is crucial for such a person to be able to appreciate the cultural setting in which the person on the other side of the boundary works, and to be able then to feed beck this re-appreciation to colleagues. In this way, key "cultural gradients" can be managed - though not without hard effort and often considerable stress for the individuals concerned. Typically, it can become difficult to reconcile formal accountability to an organisation with the kind of informal trust which it is important to build up between individuals working across boundaries; conflicts of loyalty inevitably arise, which require considerable political s-kill, whether or not this is explicitly recognised, and personal strength if they are to be contained.

These are conclusions which carry implications not only for people occupying specific linking roles, but also for people who operate at a broader policy level within organisations: what, for instance, are the implications for the skills of people who have the power to appoint others to crucial boundary roles? This brings us on to our third key theme; that of experimental initiatives.

Experimental Initiatives

Inter-organisational linkage, as a dynamic phenomenon, will always depend to a large extent on experiment, on trial and error, rather than on once-and-for-all design. But experiment does not necessarily have to be conceived on a grand scale, and the experience of the research team in West Central Scotland bears out the proposition that people in central policy positions in organisations should be willing to search for insights to be drawn from "natural experiments" which may be already taking place in particular local settings within their broad field of responsibility. Perhaps one of the most direct practical outcomes of our research programme has been to help in providing a supporting framework for central policy-makers in Strathclyde Regional Council to draw upon such experiences and to mount further responses to urban deprivation in the various local communities within the wider region. The problem can then be seen as one of injecting limited resources where the local energy is already to be found which can put them to effective use.

This can be seen as an approach which in effect seeks to build organisational and policy-making structures from the outside in, rather than from the inside out, as much traditional management thinking would suggest. People in central roles must develop a capacity to monitor the changes around them in such a way as to bring learning back into the centre, and thereby discover what supports they can best offer to those working in the front line of inter-agency problem-solving. This is a difficult task - not least because it calls for investment of scarce resources in initiatives, the benefits of which can be subtle and indirect; such investment can all too easily be presented as disappearing down the drain of bureaucratic extravagance rather than directly helping ratepayers or electors with their specific and immediate problems.

Yet, all too often, resources are channelled into innovations with much too narrow an appreciation of their likely outcomes. For instance, the creation of a new fund to cope with some aspect of deprivation can be presented simply as a means of turning a situation of straight competition for resources (what you gain, I lose) into a "win-win" situation where the underlying conflict is bound to be resolved. But this may be deceptive, insofar as other less tangible aspects of the relationship between the organisations are ignored. Disillusionment may then set in too quickly, when the expected visible benefits fail to appear. On the other hand, if the new resources can be managed in such a way that as to accelerate the process of inter-agency learning, the risk of disillusionment may be substantially reduced.

The Stresses on Individuals

None of the ideas we have put forward for progress are easy to put into practice; all, in their various ways, are likely to bring stresses which, as pointed out by William Ogden in his opening remarks in Linkage Two, must be borne in the first instance by individuals. There is the threat to cherished beliefs; there is the difficulty of the individual in maintaining personal credibility when accountability to a parent organisation may be pulling in one direction, and the establishment of trust across organisational boundaries may be pulling in another. Then there is the sense of erosion of control, as people have to adapt to situations of multiple accountability, in which policy guidelines from different sources may conflict; and there is the possible threat to career structures, because it can be so difficult to build adequate forms of recognition - and therefore reward systems - into arrangements for inter-organisational working.

These problems for the individual must all be recognised, and serious consideration be given to appropriate forms of external support. The encouragement of informal "network associations" in which people subject to similar stresses can meet and exchange experiences is one such form of support, which recognises that the problem has psychological as well as material dimensions.

A General Message from the Research

What general messages can we offer our readers at the end of our research programme? There are limits, of course, in the extent to which generalised findings can be useful to particular people who find themselves in particular roles facing (more or less) specific issues in a particular local configuration of organisational relations. Guidance of a more differentiated kind would clearly be useful - tailored to people working on different kinds of problems, or in differing institutional contexts. Within Britain alone, there are important differences in the English, Scottish and Welsh contexts and, within English local government, between the Metropolitan and Shire areas. More specific guidance in such contexts can, of course, be better developed through face-to-face dialogue with the individuals concerned - as, indeed, the research team has been able to debate the relevance of its findings with those officers and members who carry a central concern for dealing with urban deprivation in West Central Scotland.

But there is one general message which we can offer now to all people encountering problems of inter-organisational linkage in practice; this is the message that it is important for individuals to feel more self-aware, less disabled, in relating to the complexity that surrounds them. In particular, it will be a gain if they feel less discomfort in adopting a selective approach to personal linkage; it is easy to feel that "more co-ordination" is an absolute virtue, to be pursued at whatever cost in terms of personal overload or stress. If individuals can be helped to think more consciously about their personal strategies of selection, then it is to be expected that they will it turn be helped to become more effective and more at ease in doing the job; they are called upon to perform.

A Message to People in Central Roles in Organisations

More specifically, we can address to people in central roles a message about the importance of channelling appropriate resources, whether material of other, to support other people who are grappling with difficult concerns at the boundaries with other organisations. In practice, this may involve a careful re-appreciation of the tasks of training, personnel selection, and servicing of inter-organisational groups.

A Message to People Involved in Designing Formal Structures

Our research will also have been of some value if it helps people who carry some responsibility for designing and adapting formal organisational structures, and for negotiating - or legislating - inter-organisational links, if it helps them in facing their task in a more realistic way, recognising the value of working from the outside in; the need for an adaptive, experimental approach; and the scope for complementarity and mutual reinforcement between linkage choices at the institutional framework, the local configuration and the personal network levels.

A Message to Those Involved in Training

Another way in which we hope our research can bear fruit is in helping people involved in the training of those who will find themselves occupying front-line roles in the management o inter-organisational relations, whether in providing community services or it other fields. Here, much inventiveness may be called for to devise forms of training which can cut across familiar role relationships; which can help people to see the other person's working constraints more clearly; and which allow for the free transfer of working experience from one context to another.

A Message to Other Researchers

What about the lessons for those who may be involved in future research activities in this difficult and challenging area? In the field of management research, in particular, the usual approach has been to develop theory within a single organisation and then seek to extend it to fields where several organisations are involved. Our own experience, however, suggests that it can be just as creative - perhaps more so - to work in the other direction, beginning by tackling the complexities of inter-organisational relations head-on, and then seeking to apply the lessons learnt within the single organisation as a special case. A key point which relates to this is that, in our own experience, it can be helpful to think of extending the usual battery of social research methods to encompass not only the skills of interview and observation, but also the skill of negotiation of access within an inter-organisational field. Here, the researcher must learn to trade opportunities to gain experience and insights against other peoples' expectations of any practical benefits to be gained from the relationships. Of course, negotiation cannot be considered as an end in itself — it is the complementarity between these various aspects of research method which is so important.

An Ending and a Beginning

How much of what we have learnt is new? This is essentially for the reader to judge; it is always a difficult question to answer, in addressing any field of human experience where many people, over the course of history, have arrived at important insights working from different starting points and trying to communicate in different kinds of language. Like others, we have all the time been up against the challenge of exchanging and sharing experiences, and testing the limits to which any kind of generalisation makes sense. This is essentially what the three years of our SSRC programme have been about. It is what the experiment of publishing Linkage has been all about as well - not only the experience of speaking to practical people from a research perspective, but also that of setting up communication in the other direction, thereby engaging with people who are grappling with complexity in a rich variety of cultural and organisational settings. They, as much as we, must be considered to be researchers - or more simply searchers - in the wider process of re-appreciation which is so important to us all.

-------------------------------------------------------------------------------------------------------------

FACING THE FUTURE: A CONTRIBUTION BY TWO PRACTITIONERS

by Eric Dixon and William Ogden

The Advisory Committee for the IOR research programme — the full membership of which will be found recorded on the inside cover facing page one — met formally on seven occasions over the three years. Its members have provided an important set of reference points to the team in charting the directions of its work, not only during these meetings but on numerous less formal occasions.

In particular, a two day seminar was held in November 1977 at which the team was able to discuss its emerging findings in an exploratory way with almost all the members of the committee, and with one or two other invited guests. The Chairman of the committee, William Ogden, invited another member - Eric Dixon - to take the chair for that occasion. In this joint article, these two committee members have been invited to continue the process of external review of the directions in which the research has been leading, and the possible implications for the practice of public administration.

Eric Dixon writes from the experience of his present role as Chief Executive of Kirklees Metropolitan Borough Council in West Yorkshire, as well as earlier roles in local government both in England and in Central Africa. William Ogden writes from his experience as a civil servant who — before his retirement — worked on problems of regional development in various parts of England and Wales and has since been involved in various initiatives designed to exchange experiences of management and planning processes in a wider European context.

We have been privileged to be associated with this research. Our role, together with our colleagues on the Advisory Committee, has been that of critical commentators, not only on possible fruitful areas of investigation, but on the findings, on the formulation of useful hypotheses to test, and on the likely outcomes of changes of the management processes which would flow, in practice, from the results of the work. We regard tests of outcomes as crucially important: any change in organisational relationships which does not promise benefits of real substance is likely to bring discredit on the inter-organisational concept.

By outcomes, we refer not only to a good or service which ought now to be better value for money or possibly a preferred good or service, but both deeper insight into the processes of managing complex systems in their changing environments and what we describe as "generated change in a desirable direction". With deeper insight, we have found through experience that judgement of issues, and choices for decision, are likely to be more robust and satisfactory. All the time, we are concerned with value judgements. In practice, value judgements seem to be of three kinds. First, there are those which can be based on some agreed arithmetic of costs and benefits of alternative courses of action and on answers to questions about who pays, who benefits and what comparative safeguards for future welfare are being made or attempted. In this arithmetic, the weighing up of sets of costs and benefits of related variables is unlikely to be in the common currency of cash; some comparisons must be qualitative. Second, there are those judgements which are about fundamental values of life, the freedoms and aesthetics. Third, there are inherently differing value systems in many interacting organisations - especially those which compete or represent diverse political interests. Values are often implied in the cultures in which we work; but the more explicit they can be made the more easily they can be recognised for what they are, set against one another in scales of preferences and more widely debated in the making of policies and consequent action.

Linkage as negotiating machinery

To us, linkage is a synonym for the establishment of negotiating and bargaining machinery between organisations, or individuals, whose areas of business activities intersect. They may intersect now or in the future, or both. But given intersection, the establishment of negotiating machinery is not optional. It is an imperative. What are open for choice are the combination of organisations brought into negotiation at any one time, how long a particular combination is useful and remains intact, how and when negotiations are carried out, and whether or not conflict is used creatively.

The interests and activities of every organisation are shared, more or less closely, with those of others. The number of combinations can be very large. It is tempting to try to be comprehensive; to embrace all significant combinations or at least all those with political muscle, not least to try to reduce that uncertainty which is inherent in those complex "appreciative" systems where decisions are taken at many points.
 But comprehensiveness leads to ineffectiveness. A judicious selection of linked organisations is required to suit the job to be done. In practice, we find that the selection is too often arbitrary and inadequate, leading to time-consuming activity without offsetting tangible benefits.

We have asked ourselves if, in our experience, there are empirical guidelines which we ourselves use for selection. We have three. First, the network of linkage must not be too big to manage expeditiously and provide useful outcomes. It is often feasible to have a tightly-knit core network within a loose consultative system, both formal and informal. This can work well.
 Second, linkage is concerned with bringing about changes in organisational relationships within an evolving management process: the design of the structures of linkage should therefore be conducive to the development of appropriate relationships over time. Third, in any action that may have to be taken, say to expand a service or invest in environmental infrastructure, the system of linkage should open up, rather than close, options for alternative futures during, say, the next ten years. We cannot emphasise too strongly the importance of careful selection within a realistic analysis of possible futures. Within suitable networks, each organisation gains strength: it can more quickly define the boundaries of accountability; it can recognise and incorporate uncertainty in both its own and related fields of concern; it can increase confidence in feasibility studies of alternative policies or actions. And, of increasing importance perhaps, we are reasonably sure that well-designed inter-organisational linkage reduces the demands on energy: not primary energy, but that required of the principal actors in public administration. Everywhere we find these people overloaded and unable to stand back from the job to ask themselves and give a satisfying answer to the question: is their ship going at the right speed in the right direction? The costs of overload are immeasurable.

The experience from West Yorkshire (in Linkage One), exploring the way in which joint machinery had been devised there for dealing with County/District relationships, demonstrates to us how important design and selection are. How likely is it that the investment of time in thinking out and through the purposes for which, and the networks through which, the inter-dependence machinery is to operate will be more than repaid in the value of the outcomes in either the short or the longer term? There is a learning process. In West Yorkshire after local government reorganisation in 1974, the first experiments with networks of interacting authorities and other bodies did not do as well as had been hoped and expected. It is probably true that not enough thought was given to either the design of the machinery or the way in which it would be brought into the traditional management processes of local and central government. But, out of this experience the machinery has been adjusted and we now have a different system, which may prove to be more effective.

Also, in West Yorkshire, as elsewhere, local government and the National Health Service are statutorily enjoined to co-operate 

 "in order to secure and advance the health and welfare of the people of England and Wales" .

In our experience, this objective can only be secured when, in accordance with these guidelines, a good deal of attention has been given to building the right channels and levels of linkage. But the work itself must also be orientated towards assessing and satisfying the needs of the elderly, of children, of the handicapped and for the good urban life within a realistic calculation of the resources likely to be available.

Taking risks

With decisions and actions goes acceptance of risks. But who takes the risks? It is not just the politician or managing director or chief executive. It is a responsibility which pervades the whole organisation. This is where skilful selection of linkage can be so rewarding. Linkage is not to be confined to any one level. The early development of the processes of preparing Structure Plans and bringing them into effect is an illustration of the use of related networks at more than one level. In our experience, it was found necessary to construct them within the local government system, within regional departments of central government and also at the community level. To use the energy metaphor, these networks provide for flows of energy (not just of communications, but of ideas and innovations, also) in both directions through key generating and supply points in those organisations. And with delegated responsibility of this kind can go shared accountability for decisions and a richer flow of risks, carefully taken and weighed.

The importance of imaginative effort

We want to stress the importance of ideas and imaginative effort. The work in organisations, in both public and private sectors, is increasing in complexity, and their environment is more and more turbulent. Turbulence seems to be related to growing bureaucracy and economic uncertainty. Three damaging qualities of bureaucracy are: high inertia, so that decisions which ought to be taken are not taken quickly enough: insensitivity to change; and waste of resources — men, skills, time, materials. It takes courage and determination, and imagination to break through these constraints. They must be reduced if we are to be able to tackle successfully the emerging and more intractable problems of the next decade.

It is too easily assumed that the future will be rather like the past once the present economic recession in this country has been overcome. There is little or no justification for that assumption. On any realistic analysis, Britain and her European partners have entered a prolonged period of painful adjustment "during which demand for the good things of life will out-strip the possibilities of their supply,
 The economy is going through a radical structural change as it meets growing competition in world markets. Structural change is generating the young. Tackling high and persistent unemployment for young people is a challenge to the whole concept of linkage through organisational networks. It is no longer enough to see the various job opportunity and training programmes as satisfactory measures during transition to full employment with worthwhile careers. They must go hand in hand with, for example, extensive changes in education for radically different life-styles of the next half century, and a willingness, on the part of all those in full-time work, to share the social and resource costs of this structural change.

Lowering the level of public expenditure in relative, if not absolute, terms brings with it the necessity to re-examine the priorities for public spending and a cold hard look at the ways both central and local government do their jobs. Departmental frontiers are everywhere still manned by those who, through an excess of professional zeal - or worse, of a cult of self-preservation and of holding on to power - resist the need for essential change. Failure to adjust either the nature and levels of activities, or the institutional frameworks or patterns within which they take place, brings the risk of public alienation and institutional disrepute. We mention these as examples of change which are going to call for political and organisational innovation of a high order. It brings us to ask if enough work is being done to train the people for these jobs during the next decade or two. We think not. But we are encouraged by this study and its findings.

---------------------------------------------------------------------------------------------------

THE READERSHIP OF LINKAGE — AN ANALYSIS

Since the first issue of LINKAGE was published in May 1977, the distribution list maintained in IOR's Coventry office has been continually growing, and branching out in new directions. The initial strategy was to distribute the first issue widely among local authorities and health authorities in Britain, while also to send copies out to many individuals already known by the research team to be interested in the field of inter-organisational linkage, including a number of working contacts overseas as well as many people in Britain with whom members of the team, or close colleagues, had developed research, advisory or training relationships over the years. The gradual extension of this list since the first issue was distributed — partly through encouraging recipients to nominate others, partly through development of personal networks — meant that the distribution list for LINKAGE THREE stood by April 1978 at 1,080 names, made up as follows:
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Of course, to publish any such analysis — which must necessarily categorise readers according to a particular view of their allegiances — is to risk running counter to the very spirit of linkage in which the whole experiment was launched. We offer this simple level of analysis only because we believe it will give readers some flavour of the overall balance of our readership — as well as some of the more obvious imbalances. For instance, from an international viewpoint, there is a marked under-representation among our readers of Asian and African countries — and also, though not apparent from our breakdown, of the Eastern European countries — indicating that we still remain far short of achieving any kind of global, cross-cultural dialogue.

Within our British readership, and even within our target field of provision of local community services, some significant imbalances also appear. Among professions, there is some bias towards administrators, town planners and social services, resulting partly if not entirely from our choice of officers to whom to write in the first place. In the case of finance, housing, education, transport and other departments, our mailing list was more selective, and the response was in fact proportionately somewhat lower. Another form of imbalance is that our local government responses come predominantly from officers and not elected members — reflecting largely the very real difficulties of discovering which individual councillors are most likely to be interested, without a substantial investment of effort in this direction. Outside the realm of public administration, our British readership has gradually been extending into the voluntary - and to a lesser degree industrial -sectors, largely through the interest in our theme expressed by people in key national organisations and their readiness to circulate particulars of the LINKAGE experiment among their own associates.

The key point is that our readership is necessarily selective -even if our particular focus of provision of local community services makes it unrealistic to view this readership as contained within any well-defined boundaries. We would indeed be rash if we aspired to extend the circulation of LINKAGE into every realm or human concern throughout the world: our readership must therefore reflect our own personal selection strategies -augmented by the strategies of those readers who have used their reply cards in LINKAGE ONE to nominate further recipients.

How appropriate is the particular balance of readership we have now achieved? Which imbalances should be of most concern, either in readership or in content? Where should we be seeking to go from here? These are among the questions to which readers are encouraged to respond on the enclosed feedback sheet, to help us in evaluating the LINKAGE experiment and the scope for building further on the foundations that have now been laid.

A Story of Organisational Change

Despite the impression which the cover layout of Linkage has left with at least one reader, the initials IOR do not appear simply as a convenient shorthand for our present research theme of inter-organisational relations. There is, nevertheless, an interesting story of changing organisational relationships to be told about the growth and development of the real IOR - the Institute for Operational Research. And it is a story we are able to bring a little more up-to-date in this issue of our newsletter.

A brief account of the origins of IOR appeared in the concluding article of Linkage One, which talked about the relationships between the world of research and the world of action. IOR began life in 1963 as a new research unit under the joint parentage of the Operational Research Society and the Tavistock Institute of Human Relations - two bodies of people with a shared interest in applying scientific thinking to the making of important decisions in the world of human affairs. Whereas it was the OR Society that first conceived the idea of a new research institute, it was the Tavistock Institute which was able to provide the organisational base within which the new enterprise could develop, as well as a firm anchor of experience in applied social sciences.

In effect, therefore, IOR was born as an institute within an institute. In the fifteen years since then, the Tavistock Institute has itself evolved, becoming more explicitly federal in structure and now embracing a range of groups of varying sizes, all of them substantially self-managing within a mutually agreed policy framework, and between them addressing many facets of community and organisational life. Within this broad pattern of evolution over the years, the staff of IOR were joined in 1973 by another group of staff - mainly social scientists from the then Human Resources Centre - to form a new group with a dual operational and organisational perspective. Pending choice of a new name which could fully reflect the "binocular vision" of this merged unit, the staff of IOR have in effect operated within an organisational framework of "IOR plus" over the last five years. Now, however, it has been agreed that the time is ripe for this group to become known as the CENTRE FOR ORGANISATIONAL AND OPERATIONAL RESEARCH, reflecting the joint parentage within Tavistock and the complementarity of the organisational and operational perspectives.

The name IOR will continue in use for a transitional period, while the identity of COOR is becoming better known among those with whom we work. Meanwhile, another recent development stemming from the IOR tradition is the recognition of the group of IOR staff based in Edinburgh as a distinctive sister group of Tavistock, now to become known as the SCOTTISH INSTITUTE FOR OPERATIONAL RESEARCH [SIOR]. This group continues to work alongside staff of COOR on some project assignments, while pursuing its own special aim of developing a research capacity to serve the changing circumstances of Scotland.

Behind the new identity of COOR, there therefore lies the reality of five years of joint working by OR and social scientists as a self-managing unit of Tavistock; the fifteen years of IOR 's own history; the thirty years of evolution of the Tavistock Institute itself; and indeed, over fifty years of life of the Tavistock Clinic from which it sprang — now part of the National Health Service but sharing its premises in London with the Institute, and retaining close working links in its wide-ranging concerns for the health of the individual within the family and community settings.

Taken together, these traditions provide a source of inspiration on which the staff of COOR will continue to draw deeply in shaping their future work to the challenges of a complex and uncertain world. 
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