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PREFACE

A system approach to planned change can be used to improve and
renew both public education and its leadership potential. 1t can be
used to resolve complex educatjonal change and need-related problems.
To a large extent, it involves the systematic application cf an objective
planning and management attitude using an adaptive framework and
strategy for effecting change.

It must be realized that the most serious limitation of this
approach resides in the individual or group who uses it as a tool.

Many skiils and knowledges mist be gained before significant levels

of proficiency ard confidence are developed. The quality of derived
benefits depend upon the user's expertise. Expertise {s gained through
knowledge, training, and experience--we "learn by doing."

A Strategy for Planned Change in Pullic Education was preceded

by An Adaptive Framework for Public Education and Educational Management.

As a set, these Volumes preseat A System Approach to Flanned Change in

Education. The subjects discussed {n these documents represent the
collective efforts nf four and one-half years of OPERATION PEP experience.
They preseint many planning and management ideas which have been tested
by educational leaders in California.

In preparing this document, the author teceived the willing help

of the staff ..f OPERATION PEP. Many of the materials and ideas presented

i1 2



herein were formulated through interaction with project participants

and consultants whose help is gratefully acknowledged.
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CHAPTER 1

PLANNED SOCIETAL CHANGE AND
PUBLIC POLICY DECISION MAKING

Man has modified his cultural, societal, and environmental setting
so radically tanat he muct now modify himself in order to exist in his
new surroundings. The changing nature of his cultural, societal, anl
environmental setting promises, through complex culture~society-
envitronment interaction and interrelatlions, to produce an uncertain
future marked by ineradicable surprise. Since the nature of huran
cultures, sccleties, and life environments are in large measure
evolutionary, this makes exact foreknowledge about man's future existence
impossible. Currently available evidence reveals that the explosions
of human population and knowledge will continue. Scientific advances
will increase the pace of the technological revolution, expand human
capabilities, and extend the range of future probabilities. The socio-
logical revolution promises an age of discontinuity in human development.
To an extent never true before in his history, man poses a threat to

the realization of his unique potentialities.

Society and Planned Change

The nature of human existence has undergone a gr..:t mutation in

[A)
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the last twenty-five years. So pervading and complete has been this
change, and so complex has life become that the very nature of our
democratic society has been affected. Chase observes that:

The transformations in culture and society throughout the
world have been so radical in the present century as to be
apparent to even the superficlial observer. Changes in the
technologies through which man adapts himself to his environ-
ment are so rapld as to justify the oft-repeated assertion
that, for the first time in history, change has become an
ordinary occurrence, and adaptation to a succession of changes
has become a necessity for survival. The highly developed
techniques for discovering and testing knowledge which are
known collectively as sclience are the chief propellants of
change; and the constantly elaborated technologies of
communication, production, transportation, and warfare, in
interaction with new techniques of inquiry, serve as
accelerators of change.

Regarding social change in the sixties, Bowen postulates that:

Future historians will probably describe our time as an
age of consclous social change. The change we are wit-
nessing includes the rapid growth of population, the
massive flow of peoples from rural areas to the cities,
the steady growth of national wealth and incorme, the
rise of oppressed and submerged peoples, the spread of
mass education, the extension of lefsure, the venture
into space, and the frightening increase in the destruc-
tiveness of military weapons. Change is worldwide in
scope. Not all nations or reglons are participating to
the same degree or have reached the same stage, but almost
no part of the world has been left untouched.?

Bowen goes on to discuss the positive and negative aspeccs of
technological change for membere of our democratic society. He
concludes that:

The vast majority of people quite rightly have accepted

technological change as beneficial. They recognize that {t
has led to better working conditions by eliminating many,

Yerancts s. Chase, "Scinool Change in Perspective," The Changing
American School (Chicago: The University of Chicago Press, 1966) p. 275,

ZHovatd R. Bowen, "Introductfon” in National Commission on Tech-
nology, Automation, and Economie¢ Progress, Tachnology and the American
Tk:onogz, (Washington, D.C.: Gavernment Printing Office, 1966) p. xi.
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perhaps most, dirty, menial and servile jobs; that it has
made possible the shortening of working hours and the
increase in leisure; that it has provided a growing
abundance of goods and a continuous flow of improved and
new products} that it has provided new interests and new
experlences for people and thus added to the zest for life,

On the other hand, technological progress has at
various times in history . . . raised fears and concerns
which have led to some questioning of its benefits. One
of these concerns has been the fear of annihilation by
"the bomb.'" Another concern has been the apparently
harmful influences of modern technology on the physical
and community environment--leading to such problems as
air and water pollution, inadequate water supply, unsatis-
factory solid waste disposal, urban congestion and blight,
deterioration of natural beauty, and the rapid depletion
of natural resources. Another concern has been the
apparently harmful influence of urban, industrial, and
technical civilization upon the personality of indivi-
dual huyman beings--leading to rootlessness, anonymity,
insecurity, monoteny, and mental disorder. Still
another concern , . . has arisen from the belief that
technological shange 1s a major source of unemployment,

As a nation we have willingly accepted technological
change because of its many benefits, but we have never
been fully successful in dealing with its problems,
¢ven when the pace of technological advance and the
growth of the labor force were less rapid than today.

In spite of these obvious problems and needs for change, the
nations of the world are striviig for even higher levels of sclentific
and technological achievement. Despite the need for corresponding
development in the social sciences and the humanities, modern societles
are only providing token support for advances in these areas. Demands
for change are now being heard but primary emphasis is still being
placed on technological achievement. Competition for natural resources,
fncluding human minds, is worldwide and is becoming more intense.
Emerging nations are striving to develop their own sclientific and
technological capabilities in an effort to emancipate themselves from

dependency and exploitatlion by more advanced societies. Even though

3b1d., pp. xi-xii.



the populations invclved in tlhiese movements oppose each other, they
all depend upon and regard public education as the vehicle for planned
change in society.

Demands for plaim:d change in society can be expected to intensify
in the future requiring perpetual renovation of existing societal
structure and organization through the innovative utilization of new
knowledges, new skills and competencies, and extended human capabilities
for change. Rapid soc’:tar change will require ordered technological
and sociological obsolescence and regular recycling of technical and
profescional persounv! through carefully planned educational programs.
It will be ﬁecessary t* provide for individual improvement and renewal
within orderly patteir. of organizational improvement and renewal.
Theses socictal change : .quirements will prompl educational efforts
unparalleled in the * ‘story of man.

Regarding the iry ‘cations for education or prospective changes

in society, Miller .t 'es:

1. That chang ;nevitable;
2, That rapid . vige will continue;
3. That some .’ 4+ ;es will be beneficial- to socviety, others

may become harmful;

4. That to a marked extent man can plan and guide change;

5. That education is an important factor in the change
process;

6. That education must also change rapidly to meet the
challenge uf change;

7. That planning rather than expediency should be the
mode of operation in order to assure acceptable resilts;

8. That long-range planning is essential, particularly since
time and distance have been reduced through improved
technology:

9. That the geographic environment in which change, planning
and education take place must be broader than a community,
even a state, as largz as a reglon, perhaps a3z expansive
as the nation ftself.

&Paul A, Miller, "™Major Implications for Education of Prospective
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These almost self-evident assumptions constitute a basic list of
propositions that can be used to study education as a revolutionary

force for plamned societal change.

Public Education as a_Revolutionary Force
for Planned Societal Change

The public schcol is the most important instrument that society
has at its disposal to preserve its heritage and to facilitate its
orderly evolution. When used for mass education, public schools
constitute a revolutionary force for societal change. In this regard,

Clark states that:

Mass education also now takes the stage as one of the major
revolutionary forces of the twentieth century, especially

in traditional societies undergoing modernization where the
effects of education in transforming the social structure

are crucial in national development. Mass education involves
the populace in the operations of the schools and extends
concerns about the effects of schooling on inaividual fate.
At the same time that men care more, however, education grows
more opaque to the quick and easy glance. The conventional
wisdom of the casual observer falls behind as the augmenting
size and deepening complexity of education mask many of its
characteristics. The understanding of education that everyone
possesces from the remembrance of things past, already dis-
torted by sentiment and myth, is confounded by the changing
nature of the educational enterprise.

In his final words, Clark implies that "change begets change.'" Thus,

as societal change is effected through mass education the nature of

Changes in Society' in Edgar L. HMorphet and Charles O. Ryan (eds.)
Implicaticns for Education of Prospective Changes in Society, (Denver,
Colorado: Designing Education for the Future, 1967) p. 3.

5Burton R. Clark, '"Sociology of Education,'" in Robert E. L. Faris
Q@ (ed.) Handbook of Modern Sociology, (Chicago: Rand McNally and Company,

ERIC1964) p. 734,

IToxt Provided by ERI
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the educational enterprise is changed. This presents a continuing
challenge to educational organizations.

Regarding societal change and this type of challenge, Maheu states
that:

The universal surge of progress in the second half of the

twentieth century offers to education an inspiring chal-

lenge. In fact, mankind is passing through a profound

mutation caused by three explosive factors: the increase

of population; the speed at which certain knowledge becomes

out-dated and technical progress advances; and pol:tical

emancipation. As a result, education must also undergo a

radical mutation on a scale which can hardly as yet be fully

appreclated. Many more people have to be educated for a con-

tinually increasing span of their lives so that they may6

absorb an ever-expanding and changing body of knowledge.
The challenge of change for education can be expected to grow as rapid
cultural evolution continues. An upinswered challenge of this nature
will produce societal forces capable of converting the challenge of
change into demands for change and revolutionary crises. Educational
organizations must ejulp themselves to act in accord with the challenge
or be prepared to respond to increased demands for change and incidents
of crises.

The very innovations that produced this rapid scientific and
technological change can be used to find and solve the many societal
problems that have developed as a result of their use. Systematic
problem-finding, problem-solving, planning, and management techniques
can be used to plan change alternatives and determine the sccletal

costs and values that can be associated with the expected outcomes of

change. Soclety haes at its disposal the methods-means and the

bgene Maheu, Director General UNESCO in the preface to Wilbur
Schramn and others. The New Media: Memo to Educational Planners, (Paris,
O France: UNESCO: International Institute for Educational Planning, 1967).
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capabilitles for effecting planned changa. Its successful continuity
necessitates that goals be set and change be effected. To be effective,
society must develop more adaptive systems which can meet new demands,
assume new roles, and fulfill new requirements. This type of development
requires massive human adjustments that only can be accomplished

through public education. In short, to an extent never true before,
schools represent the singular mechanism in our society for developing

the human capabilities which these changes demand.

Public Education as a Vehicle for Effecting
Planned Societal Change

Our democratic society looks to its state systems of public
education to preserve its heritage and contribute to its orderly
evolution. Discussions of cultural evolution seldom dispute the
primary role of education in societal change. As President Kennedy
stated:

Our progress as a nation can be no swifter than our

progress in education. Our requirements for world

leadership, our hopes for economic growth and the

demands of citizenship itself in an era such as this

all require the maximum development of every young

American's capacity. The human mind is our fundamental

resource,

With each passing generation, the accumulated wisdom of mankind
is expanded. Each new generation is afforded vistas of opportunity

that were unavailable to their predecessors. The accumulated desires,

problems, and needs of soclety are also passed along. Each generation,

7John F. Kennedy in his address to the 1964 Annual Convention of

o the National Education Association.
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then, is confronted with both the cost and value aspects of cultural
and societal evolution. Depending upon the balance these aspects
produce in the world environment of the new generation, they are judged
as assets or liabilities in the advancement of human civilization.

The heritage of each new generation is a network of state public
education systems. These systems are controlled primarily by members
representative of older generations. The new generation's demands
and capabilities to effect needed changes are often stifled by the
members of society who are '"in control.' Systems developed in the
past to achieve the goals of past generations, are not, in all
probability, either suited nor equipped to cope with present or probable
future states, situations, and conditions.

There is common agreement in our soclety regarding the need to
create new educational programs which will facilitate the achievement
of desired future societal states or goals. The development, installation,
and operation of such programs will be impeded by several fundamental
societal issues that must be resolved:

1. What benefits does society and/or should society reasonably

expect to receive as outputs from its programs of formal
education?

AN

2, Why does society and/or should society expect to receive
such outputs and/or valued benefits?

3. What societal factors should be considered and what procedure
should be followed in the derivation, specification, and
negotiation of educational purposes?

4, Who is responsible and/or who should be made responsible for
setting educational goals and objectives?

S. What pattern of human involvement is required to set responsive
and responsible educational purposes in a particular society?

6. What criteria can be used to determine the validity, relevancy,

feasibility, acceptability, and reliability of educational
purposes?

-8- 19



7. What trade-offs should society be willing to make relative
to purposes and priorities, outputs and resulting societal
benefits, alternative choices and probable consequences,

available inputs, and organizational capabilities to produce
desired outputs?

8. What criteria and procedures can be used to evaluate

individuals' educational achievements, determine the
rocietal costs and values of such achievements and,

thereby, determine the effectiveness of educational

programa?

The role of formal education and individual learning can be related
directly to society's continuous need tc¢ improve, enlarge, and renew
its human intellectual resource potential, A society mu.st develop
these potentialities before it may realize maximum benefits from its
change opportunities. The center of focus in planned societal change
is individual learning and instructional programs which facilitate
learning effectiveness.

To learn is to change. Learning affects an individual's total
personality. It produces changes in an individual's behavior which
influence the quality and effectiveness of the interactions and inter-
relations he establishes and maintains between himself and his fellow
men, his culture, and his environment. The cumulative effects of
learning by individuals result in continuous societal and cultural
change. New generations do not start afresh--they are afforded a
heritage of past learning. With each passing generation, human knowledge
and potentialities expand and new vistas of opportunity become possible.
To be successful, an individual rmust accept the inevitability of con-
tinuous change and the challenge of an uncertain future marked by
ineradicable surprise. Since probable alternative futures cannot be

foreseen with any marked degree of certainty, the individual nust

learn how to cope with uncertainty and learn how to anticipate change.




The most valuable type of learning experience, in this regard, 1s one
that teaches the individual how to learn and, thereby, equips him for
life-long learning and change.

Since planned behavioral change by individuals is essential for
its continuity and effectiveness, soclety cannot afford to allow
individual learning to be a casual process. Systems of public education
and instructional programs are the most important instruments soclety
has at its disposal to assure its continued effectiveness in goal
attainment and change. An instructional program is a group of closely
related and interdependent inputs (resources, information, and energy),
activities, and events that are managed according to plan toward the
accomplishment of prespecified purposes and related learning outcomes.
It 1s a rational and orderly whole that results when such relevant
components as: (1) the learner, (2) the teacher, (3) the curriculum,
(4) the methods-means-media, (5) the learning environment, and (6) the
psychological and sociological aspects of planned behavioral change
have been dynamically integrated to produce needed and desired learning
outcomes using available program inputs.

The learning outcomes of an instructional program must provide an
effective response to the values, needs, and desires of the individuals
to be changed and the society to be served. Uncertainty and forces
for change assure that neither the values, needs, and desires of
individuals and society nor the purposes t be attained by an instructional
program will be stable and unchanging. Planners of instructional
programs must learn to anticipate change. They must adopt an approach
that will assure the quality and effectiveness of learning outcomes

in a changing world. 1("
J

-10-



Instructional programs must be future oriented to assure the
relevance of learning outcomes. The principal aim of instructio.al
programs is to facilitate needed and desired planned behavioral change
in individuals. To be effective, a program must help each individual
develop new skills and competencies, gain new insights and knowledges,
and realize new understandings relative to present and probable alternative
future societal and environmental contexts that have relevance for him
and for society. In this regard, the following questions must be made
the expressed concern of instructional program planners:

1., In what kind of world and social environment will current
and future learners live?

2, What capabilities and competencies will be needed for
success and effective rarticipation in that world?

3. Which of these capabilities and competencles should be made
the responsibilities of public education?

4, What instructional programs and learning environments are
required to develop desired societal capabilities and
competencies?

5. What present organizational factors must be changed to develop,
install, and operate necessary instructional programs and
learning environments?

Instructional programs must be learner centered to assure that

they will accommodate variety and diversity in human personality,

growth and development, and potentialities. Many special capabilities
and unique characteristics must be considered in every age-level group

of individual learners. An instructional program must provide integrated
learning experiences which may extend across as many as fifteen of the
most formative years in an individual's 1ife span. Each year a
systematic course of planned behavioral change must begin anew for yet

another age-level group of individual learners. ..lso, each year planned

change experiences must be provided for as many as fifteen Jifferent

an -11-



age levels of learners. Individual members of each age-level group

are expected to make continuous progress toward prespecified short

and intermediate-range objectives and related long-range goals. An
instructional program must assure that each individual makes satisfactory
and continuous progress toward his and society's goals and objectives.

In an effort to place public education in a societal change
perspective, let us review several relevant assumptions regarding the
role of individuals in planned societal change.

Firs¢, the individual human being is the basic unit of structure
and function in human societies. Change in societal behavior is only
possible as a result of changes in the behavior of its individual
members. In addition, each generation of human beings is uniquely
characterized by its capacity to begin where former generations left
off. People are able to bind their activities to time periods and
develop or enlarge thelr range of expectations relative to future
time.8 This time-binding capacity of humans enables them to organize
collective efforts in goal attainment and, thereby, to set increasingly
more demanding goals for themselves.

Second, there is nothing more important to any soclety than its
future. All human societies are purposive in nature., Their memberships
establish goals or future states of expectation which, if attained,
will produce desired change and benefits for their memberships. Change
is an inevitable fact of heing, societies and their component organizations

are in a continuous process of change. The nature and quality of this

8Alfred Korzybski, Manhood of Humanity (l.akeville, Counecticut:
The International Non-~Aristotelian Library Publishing Company, 1921),
p. xiii.

ERIC 17
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continuous change may or may not contribute to the attainment of desired
purposes unless it is directed and controlled.

Third, man with his time-binding consciousness and his tremendous
potentialities and capabilities for change can create goal-oriented
models of future stétes he desires to achieve. He is able to communicate
his ideas to fellow members of society and advorate their attainment.

He can: (1) diagnose present problems, needs, and desires; (2) develop
a prognosis regarding their probable causes; (3) specify requirements
and criteria for their satisfaction and/or fulfillment; (4) set goals
toward which efforts can be directed; and (5) prescribe alternative
courses of action to be followed in the accomplishment of desired
change.,

Fourth, to a significant degree man can manage societal change
toward the attainment of desired goals. The management of change
requires the regulation of human activities in terms of goal-related
future events. Organizations are societal vehicles for the accomplishment
of goals and, within each organization, goal-oriented programs are
used as vehicles for the regulation of performance in terms of goal-
related future events. Our society depends on a multi-level public
policy-making structure to act as a regulatory mechanism by deciding
the direction, course, quality, method, degree, rate, and type of
goal-directed action and change. Thus, the central element in societal

processes for ctange is public policy decision making.

Public Policy Decision Making

Q A policy is a preferred course of action and change that is selected

T0O ;3



from amcug alternatives, in light of alternative probable futures and
consequences, to guide and influence present and future decisions.

Policies serve as guides for thinking and acting in speclific situations.

As statements of intent, policies are made to guide others in decision
making without being so specific as to impose decisions. In organizations,
policies are a type of strategic plan and, as such, they are general-
izations or abstractions regarding expected future behaviors. In this
regard, Katz and Kahn state that:

Organizational policies are abstractions or generalizations
about organizational behavior, at a level which involves

the structure of the organization. . . . As abstractions
about organizational behavior, policy statements may be
either prospective or retrospective. If the latter, we are
dealing with a process of recognition; the pattern was there
but was not previously stated or formally acknowledged. . . .
prospective generalizations about what organizational behavior
shall be. . . . compromise a category of decisions: those
decisions within an organization which affect the structure
of the organization.

With this definition of "policy' in mind, let us consider the term
"decision-making' and look forward to the combination of both concepts
in "policy decision-making."

Decision-making is the making of choices among possible alternatives

in light of the probable future consequences of each alternative for
the organization. Shackle states that: ''Decision . . . is choice,
but not choice in face of perfect foreknowledge, not choice in face
of complete ignorance. Decision . . . is choice in face of bounded

w10

uncertainty. Thus, the expected consequences of each choice cannot

Ipaniel Katz and Robert L. Kahn, The Social Psychology of Organizations

(New York: John Wiley and Sons, Inc., 1966), p. 259.

10G.L.S. Shackle, Decision Order and Time (Cambridge, England: The
Cambridge University Press, 1961), p. 5.

19 -14-




be defined accurately but only probabilistically in terms of a range
of possible outcomes. Usually, decisions are made under conditions
of incomplete knowledge and without the benefit of complete, accurate,
relevant, and timely information. The resulting lack of knowledge
introduces elements of uncertainty jin each decision. Uncertainty
introduces a spectrum of risks or probabilistic successes and/or
failures into the decision process.

Decisions are made at every level of performance in organizations.,
The quality of an organization's legislative, executive, managerial,
and operational decisions contribute to both its efficiency and
effectiveness. For this reason, decision making is a vital organiza-
tional process that determines the quality of an organization's effective
productivity in achievement. Regardless of the complexity and diversity
of an organization, its decisions are made by individuals.

Ingight relative to decision making by individuals can be gained
by studying Dubin. He states that:

Decision-making involves a conscious choice or selection of

one behavior alternative from among a group of two or more

behavior alternatives. Three steps are involved in the

decisjon-making process. First, an individual must become

aware of as many as possible of those behavior alternatives

which are relevant to the decision to be made. Secondly,

he must define each of these alternatives, a definition

which involves a determination of as many as possible of

the consequences related to each alternative under consider-

ation. Thirdly, the individual must exercise a chgice

between the alternative, that is, make a decision.

Cyert, Simon, and Trow present a three-step set of considerations

that offers additional insight:

1. An individual is confronted with a number of different,

11
Robert Dubin, Human Relations in Administration (Englewood Cliffs,
Q  New Jersey: Prentice-Hall, Inc., 1968), p. 380.




specified alternative courses of action.

2, To each of these alternatives is attached a set of
consequences that will ensue if that alternative is
chosen.

3. The individual has a system of preferences or '"utilities"
that permit him to rank all sets of consequences according
to preference and to chgose that alternative that has the
preferred consequence.1

Although both of the foregoing quotations present decision making
as a three-step process, they do nnt imply that it 1is easy or simple.
Organizational decision making is made complex by requirements for
human involvement and the nature of human choice in a real world.
Regarding human involvement in the processing of information and the
exercising of choice, Engler asks:

1. Who . . . gets into the act, and how are they to be
involved 1in providing, receiving, and processing
information?

2, What . . . units for the processing of information
by people--specialists and generalists--need to be
created and how should they be "checked and balanced" . . .?

3. How will these units . . . accouat for such functions
as: deliberation and debate; negotiation and voting;
execution of decisions?

4, How is special expertise made relevant, and how are
technical standards decided upon, enforced, modified,
influenced by nonspeclalists, etc.?

5. How 1is "judicial review" performed relative to the
rules for operating such a system of social mechanisms?13

The rature of decision making as a process requiring human choice
in a real world was considered by Cyert, Simon, and Trow. They define
several constraints to be present in real world decision-making

situations:

12R1chard M. Cyert, Herbert A. Simon, and Donald R. Trow, ''Observation

of a Business Decision,'" Journal of Businees, Vol. XXIX, 1956.

13U.S., Congress, Senate, Speclial Subcommittee on Utilization of
Scientific Manpower of Committee on Labor and Public Welfare, 90th Cong.,
1st Sess., 1967, by Richard E. Engler, Jr., Human Sciences Research,
Q Inc., McLean, Virginia.
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1. The alternatives are not usually "given'" but must be
sought, and hence it is necessary to include the search
for alternatives as an important part of the process.,

2. The information as to what consequences are attached to
which alternatives is seldom a ''given,'" but, instead the
search for consequences is another important segment of
the decision-making task.

3. The comparisons auong alternatives are not usually made
in terms of simple, single criterion . . . Une reason is
that there are often lmportant consequences that are so
intangible as to make an evaluation ., . . difficult or
impossible. In place of searching for the "best' alter-
native, the decision-merer is usually concerned with
finding a satisfactory alternative--one that will attain
a specified goal and at the same time satisfy a number
of auxiliery conditions.

4, Often, in the real world, the problem itself is not a
"given," but instead, searching for significant problems
to which organizational attention should be turned
becomes an importeat organizational task.

Authorities differ with respect to elements of the decision-making
process, but there is common support for particular elementa when
organizations are the objects of concern. The elenents éf decision
making in organizatfons irclude:

1. The inherent qualities of individual members of the
organization,

2. The goals, priorities, and objectives rejevant to effective
achievenrent.

3. The incumbent and probable future roles, norms, and values
of individual memdbers.

4, Human perceptions of relevant perforrance states, situations,
and conditions.

5. Knowledge of the past, present, and probable future states of
the organfization.

6. The inhcrent qualities of the organization considered as a
whole.

7. The relevant alternative ch¢ ices which can be made.

8. The percelived y.obable consequences of each alternative choice.

Y

O IACyert. Simon, and Trow, op. cit.
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9. The analysis, evaluation, and interpretation of choice-
consequence relationships using acceptable criterfa. Such
criteria are derived from: (a) the established priorities
of the organization; (b) the relevant organizational,
societal, and environmental factors affecting performance;
and (c) the probabilities of achieving desired outcores
and/or end states of performance.

10. The decision act which decides the course andfor the method
of action to be taken.

With the foregoing discussions of '"policy' and "decision making"
clearly in mind, let us consider "policy decision making'" in oxge ‘zations.

Policy decision making or, more simply, policy making is an organ-

izational process, performed by individuals, that sets the stage for
organizational change. 1t is the ''decision aspect of that level of
leadership which involves the alteration, origination, or elimination
of organizational structure."15 As a process involving both the
retrogspective and prospective aspects of organizational behavior, it
includes consideration of both effectiveness and efficiency in terms
of changing requirements. Thus, policy making relates to both the
input-output transformations and the input and output transactions
of the organization in terms of ics preferred future states or goals.
Policy decision making has certain dimensions as a process which
Katz and Kahn use to distinguish betweer types of policy decisions
in organizations. They state that:
Decision-making cun be considered in terms of three
basic dimensions; the level of generality or abstraction
of the decision} the amiunt of internal and external
organizational space affected by the declsion} and the
length of time for which the decisjon will hold. . . .
The combination of these three dimensions enables
us to distinguish among (1) policy-making as the formu-

lation of substantive goals and objectives, (2) policy-
inaking as the formulation of procedures and devices

Dgats and Kahn, op. cit.

L
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for achieving goals and evaluating performance, (3) routine

administration, or the application of existing policies to

ongoing operations, and (4) residual, ad hoc decisions

affecting organizational space without temporal implica-

tions beyond the immediate event.

The first two categories of decision-making are clearly

in the area of policy formulation. . . . The third category,

routine administration, is not policy determination in any

sense of the term; it includes the many small decisions which

implement existing policies by prescribed means. The

residual class of ad hoc decisions represents policy only

in a negative sense. Decisions without acknowledged impli-

cations for the future imply a lack of continuity in organ-

izational direction; they are policy—makin§ only in the

sense that the organization has no policy. 6

The implications of this statement for public policy decision
making in education are obvious. Many of the decision-making require-
ments placed on boards of education are representative of category
three rather than categories one and two. In addition, policy
handbooks more often than not tend toward the listing of administrative
rules which produce rigidity in organizations rather than establishing
guides for future action and change. When policy decision making
is placed in a dynamic, futuristic perspective, the importance of
categories one and two are apparent. Realizing the limited time
available to decision makers who decide public policy in education,
something must be done to assure that their efforts are directed
toward more substantive issues such as those suggested in categories
one and two.

Before we enter a discussion of policy formulation and policy
implementation parameters, let us review several relevant aspects of

decision making in organizations. The following points are based

primarily upon the work of Feldman and Kanter who reviewed organizational

161414, , pp. 256-260.
Q
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decision~making processes from the standpoint of organizational needs

to select alternative courses of action for change.

1.

10.

17

Organizations are coalitions of groups, each possessing its
own goals. A major concern in decision making is the
resolution of conflict thakt stems from lack of goal
compatibility.

The philosophy, purposes, priorities, and policies of an
organization and those of related organizations in its
societal and cultural environment are important constraints
on an organization's decision-making process.

Each decision event and situation establishes relationships
between the decision makers, the organization, and those
who will be affected by the decision.

The decision problem is that of selecting a path for change
that connects the present or initial state of the organization
with some preferred future state or goal.

‘A decision event and situation may consider one or more

initial states and one or more future states or goals.

Each alternative set of initial and future states can be
connected using several simultaneous paths and/or !
alternatives for action and change. i

Political, legal, social, economic, and technical limits and
constraints restrict organizations from generating all alter-— ;
natives. Generally, alternatives considered represent only i
slight variations in current choices and these usually are l
restricted to means of changing input-output transformation

practices.

In most complex decision situations, the number of possible
alternatives is large, they are not given nor are they obvious,
they must be searched for and/or generated, a rule and means
for generating them is usually unavailable, and the conse-
quences of each are difficult if not impossible to estimate.

The consequences attached to alternatives by a decision maker
depend on the quality of established relations and the joint
behavior of the decision maker, the organization, and their
respective environments.

Decision makers in organizations are constrained by organizational

7 . . ,

Julian Feldman and Herschel E. Kanter, "Organizational Decision
Making" in James G. March (ed.), Handbook of Organizations (Chicago:
Rand McNally & Company, 1965), pp. 614-649.
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rules and procedures that produce unanticipated consequences
during decision making. Frequently, selection is made ¢rong
alternative choice-consequence relations based on rules that
specify preferred alternatives if specific contingencies occur.
11. The quality and quantity of search required to identify an
organization's significant decision problems and the
related alternative cholces and consequences often exceed
the orrformance capacity and capability of the organization.
12. Quantitative decisifon-making models have heen found, for the
most part, as nelither accurate descriptive models, nor
reliable predictive models, nor feasible prescriptive models
regarding planned change in individual and/or organizational
behavior.

Quality results from organizational policy decision-making processes
depend upon the nature and quality of leadership “ehavior demonstrated
prior to and after critical decision events. A complex system of
policy formulation and policy implementation interaction-influence
can be defined relative to the separate perspectives of those who are
primarily oriented to aspects of human organizations as opposed to
those who are primarily orfented to system planning and management.

A strategy for planned change in public education must be responsive

to the policy formulation and policy implementation requirements of

educational organizations.
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CHAPTER 11

POLICY~FORMULATION AND POLICY-IMPLEMENTATION PARAMETERS
IN ORGANIZATIONAL POLICY DECISION MAKING

The perspective of policy-formulation and policy-implementation
parameters in policy making that is presented in this chapter {e
separated int§ two parts. In the first part, the author will present
a "human organizatjon' perspective that focuses upon human behavioral
factors in policy making, It is termed "human organization" because
it is the perspective that would be afforded an observer who was
located in a position from which he could view the effects of complex
determinants on the dynamics of human behavior that is demcnstrated
both inside and outside the organization relative to policy making.

In the second part, the author will present a ''system planning
and management' perspective that focuses upon organizational change
alternatives design, development, implementation, and use considerations.
It is termed "'system planning and management' because it is the per-
spective that would be viewed by an observer who was located in a
position from which he could study the complexity and dynamics of
system planning and management activities that are performed relative
to policy making,

These perspectives are artificial and were chosen by the author

to demonstrate the need for the deliberate integration of both sets
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of considerations in an effort to insure the effectiveness of programs
of planned change i public education. The policy-formulation and
policy~-implementation parameters to be cunsidered are presented in
Figure 1. Each of these paranmeters must be carefully assessed to
determine its significance in both the policy-formulation and the

policy-implementation processes of organizations.

Al

Policy-Formulation and Policy-Implementation Parameters
in _a Human Organization Perspective of Policy Making

A human organization policy-making perspective focuses upon
human behavioral considerations rather than upon system planning and
management considerations. The policy~-formulation and policy-implerentation
parameters discussed represent one approach and offer one integrated
explanation of policy~-making interaction-influence using a human
organization perspective. The author will not attempt to provide
an exhaustive trea‘ment of the parameters selected for discussion, but
will attempt to define each parameter and place it in a policy-making
perspective (Figure 2). Each parameter will be discussed using an

individual human being as the object of reference but the reader may

"o "won )

substitute the terms ''group,' "organization,” "system," or "society"

for the term "individual" if he so chooses.

Potentialities

Potentialities are states and/or modes of being which an individual

is judged capable of becomlng and/or doing before he becowes and/or
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does it. They are that part of the entire meaning of an individual's
beingfwhich defines the nature and qualities of his potential existence
as differentiated from his real existence at a point-in-time. The
reality of an individual's point-in-time existence must in all cases
be viewed in terms of the retrospective and prospective aspects of his
1ife history. The retrospective aspect sums up an individual's career
to the present point-in-time. The prospective aspect sums up an
individual's probable alternative future careers. The prospective
aspects of an individual's life history cannot be defined except in
relation to the retrospective aspect which serves as its concrete
referent and in relation to the individual's expected personality and
behavioral attributes in probable future states.

The assessment of an individual's potentialities can be separated

into three conscious elements: (1) a retrospective element focusing

on the expectation that when an individual has experienced a career,
the nature and qualities of the reality of his present point-in-time
existence will be consistent with and a part of his life history to the

present point-in-time; (2) a prospective element focusing on the

expectation that an individual's potential existence encompasses many
possible and promising alternative future career opportunities only one

sequential set of which will be experienced; and (3) a discriminative

element focusing on the expectation that the reality of an individual's
existence can be studied in relation to contexte and states which
existed in the past, which exist at the present, or which are expected
to exist in the future. Discrepancies in the nature and qualities

of the reality of an individual's existence can be defined by observing
and measuring actual and/or simulated differences in an individual's

26« t‘-l
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states and/or modes of being at selected points-in-time. The most
instructive and relevant change evidence results from measurements

of differences that will exist between the present point-in-time and
selected future points-in-time. The probable nature and qualities

of the reality of ap}individual's existence are defined, for purposes
of measurement, in ;erms of what they conceivably will be when the
selected future points-in-time become the present. Each difference
discriminated defines an expected gap between 'what is" and "what
probably will be'" regarding the reality of the individual's existence
in different life history settings that are defined relative to
different points-in-~time using available knowledge.

Cantril has shown that individuals who are unaware of possibilities
for action and who are unaware of their needs and problems tend to
acquiesce to circumstances. People sharing this state of development
demonstrated little persoral involvement with societal problems.
However, once they awakened to their potentialities and developed an
awareness of new possibilities that promised to increase the range
or quality of their satisfactions, they acquired new aspirations and
learned new purposes. They become psychologically mobilized to pursue
new courses of action. Their perceptions of goal-related needs and
problems became sharpened and they adopted new values.1® The results
of Cantril's work clearly demonstrates the need for more accurate

assessments of human potentialities in planned change efforts.

1BHandley Cantrol, The Pattern of Human Concerns (New Brunswick,
New Jersey!: Rutgers University Press, 1965), pp. 301-314,
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Perceptions

An individual's perceptions are his processes and patterns of
gensitivity and response to stimuli, They are functions of an
individual's: (1) situational fileld or setting; (2) previous societal,
cultural, and environmental corditioning: and (3) unique sensory and
response capacities, capabilities, training, and experiences. An
individual's .processes of perception include the selection, organization,
appraisal, and interpretation of specific stimuli in a situation,
according to prior learning, values, goals, needs, desires, interest,
experiences, etc.

Individuals exhibit selective perception; that is, they tend to
perceive those elements of a situation which support previous expec~
tations, syupathize with currently-held biases, confirm basic beliefs,
and otherwise agree with adopted systems of preference. All perceptions
are selective in the sense that individuals learn to select relevant
stimuli, organize them in rational ways, appraise them using criteria
of relevance, and interpret them in terms of both their requirements
for understanding as well as thelr needs to comnunicate with others.

An individual can develop and use strong positive and negative
bilases to insure the amplification of selected percestions in one
instance and insulation trom undesired stisuli in another, An indivi-
dual’s perceptions are influenced by his values, his conceptions, and
his awareness of potentialities. In public education, an individual's
perceptions are deliberately sharpened to assure demonstrated
proficlencles and competencies relative to how he pe?ceives himself,

his fellow men, his cultural origins, and his present and prodabdle
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future societal and environmental settings.

Values

Values are abstract, generalized principles of behavior that
have been internalized by an individual and to which he feels strong,
emotionally-toned prospective commitments. They provide standards
for judging specific acts and purposes. In group situations, overt
statements of values are accepted as individual commitments by each
group member. Theodorson and Theodorson state that:

Values provide the generalized standards of behavior that
are expressed in more specific, concrete form in social
norms. Because of the generalized nature of values, it
is possible for individuals who share the same wvalues to
disagree on specific norms embodying these values. . . .
. « « Values provide essential organizing principles

for the integration of individual and group goals. Be-
cause of the strong emotional feeling attached to values
and because they serve as standards for judging concrete
rules, goals, or actions, they are often regarded as
absolute, although the formation and apprehension of
values evolve in the normal process of social interaction.

McMurry studied the influence of human values in the altering of
individual behavior and the resolution of interpersonal conflict.

He concluded that:

The common denominator of nearly all of these people
problems is to be found in the area of values. While it
is commonly recognized that values differ widely from per-
son to person and from culture to culture, their influence
on people's thinking, acting, and behavior tends to be
seriously underestimated. Their influence on the indivi-
dual is powerful because:

9
George A. Theodorson and Achilles G. Theodorson, A Modern

Dictionary of Sociology (New York: Thomas Y. Crowell Company, 1969),
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(1) They principally deteriine what he regards as
right, good, worthy, beautiful, ethical, and so forth
(thus establishing his vocation and life goals and many
of his motivations, for it may be assumed that he will
seek that which he deems desirable).

(2) They also provide the standards and norms by
which he guides his day-to-day behavior. (In this sense
they constitute an integral part of his conscience.)

(3) They chiefly determine his attitudes toward
the causes and issues (political, economic, social, and
industrial) with which he comes intoc contact daily.

(4) They exert a powerful influence on the kinds
and types of persons with whom he can be personally
compatible and the kinds of socilal activities in which
he can engage.

(5) They largely determine which ideas, principles,
and concepts he can accept, assimilate, remember, and
transmit without distortion.

(6) They provide him with an almost unlimited
nuniber and variety of moral principles which can be
employed to rationalize and justify any action he
has taken or is contemplating. (If his stand is
totally unrealistic, ludicrous, or egsn harmful, he
can still defend it 'on principle.")

Since human values guide the selection of preferred choices in
light of individuals' perceptions of probable consequences, they must
be considered ceatral to both policy-formulation and policy-implementation
processes, Commonly-shared values in soclety are the foundation upon
which systems of public education are designed, established, and

maintained.

Norms

Norms are rules or standards of behavior that are binding on the

members of a group where they serve in controlling actions, thoughts,

20Robert: N. McMurray, 'Conflicts in Human Values,'" Human Relations
Series Part I, Reprints from Harvard Business Review, p. 78.
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and emotions. They are defined by the shared expectations of group
members regarding what range of behavior is to be considered acceptable,
appropriate, and applicable to particular situations. Thus, one's role
obligation in a group is defined by that group's norms.

Norms of behavior are definite influences in the process of social
control and decision making. Holmans defined a norm of benavior as:

« « + an idea in the minds of the members of a group, an
idea that can be put in the form of a statement specifying
what the members or other men should so, ouqht to do, are
expected to do, under given circumstanceﬁ.z

Norms of behavior make explicit the forms of sanctioned behavior
appropriate for group members and thus have a specific 'ought' or
"must” quality. Katz and Kahn have stated that norms are defined by
three criteria:

« « + (1) there must be beliefs about appropriate and
required behavior for group members as group members,
(2) there must be objective or statistical commonality
of such beliefs; not every member of the group must
hold the same idea, but a majority of active members
should be in agreement, (3) there must be an awarencss
by indigiduals that there 1Is group support for a given
belief.

Zaleznik and Moment underscored three ideas relative to norms

of benavior:

1. Norms of behavior are informal rules governing
what members are supposed to do under given circumstances.
They are not actual behavior.

2. Norms are specific imperatives or ''shoulds" and
are limited in application. But the norms derive from
experience with more widely applied values and ideals of
behavior that are more general than norms, and also in
the case of values, more contradictory.

21George C. Holmans, The Human Group (New York: Harcourt, Brace
and World, Inc., 1950), p. 123,

22Daniel Katz and Robert K. Kahn, The Social Psychology of
Organizations (New York: John Wiley and Sons, Inc., 1966), p. 52.

O
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3. The strength of norms in a group depends on the
attractiveness of the group to its members. Where groups
satisfy members' needs and induce a strong willingness to
stay in the group, the norms tend to be strong. Newly
formed groups will have a less well-developed system of
norms than groups with a history.

Rewards

Rewards are positive or negative sanctions that are used by a
particular society or group to assure conformity with societal or
group norms. Zaleznik and Moment have stated that:

The capacity of a group to maintain its norms and
enhance its solidarity depends on the existence of a
system of rewards and punishments. When members conform
to the norms and are rewarded, they presumably will be
motivated to continue to conform. On the other hand,
where deviations from the norms engender punishments
that succeed in restoring behavior to an approximation
of the norm, control exercised by the group is enhanced.
Note the emphasis placed on punishment followed by be-
havior more in line with the rorms. Where punishment
fails, the system of norms deteriorates. And there can
be no more devastating breakdown in social control than
that which follows the infliction of punishments that
are too severe or the continuaticn of punishment when
deviation no longer exists.2

The effectiveness of a reward system depends upon the ways in which
any particular society or group sanctions conformity. Theodorson and
Theodorson state that:

Such a system involves not only the awarding of honors
and advantages, but also the withholding of negative
sanctions. Reward sysiems do not necessarily represent
the influence of the group as a whole, but may be pri-
marily operated for those who held power and authority.

23Abraham Zaleznik and David Moment, The Dynamics of Interpersonal
Behavior (New York: John Wiley and Sons, Inc., 1964), p. 111,

241b1d, pp. 111-112.
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Leaders justify their control of much of the reward

system on the basis of their claim to represent and

express Ege will or best intecests of the group or

society.

Rewards are penalties or benefits directed at an individual or
group to discourage or encourage specific types of behavior. The
relative extent to which a specific reward satisfactorily reinforces
desired behavior and deters undesirable behavior in the enforcement
of a particular norm, is a measure of its adequacy as a behavioral

influence. To be effective, a reward must represent an object that

enhances the satisfaction of individuals.

Statuses and Roles

Every person within a given culture is enmeshed in a multitude of
soclal relations which t. . :r form a network. To view the individual
as occupying the center of sucun a network on which all his concrete
relations converge, 1s to locate his position or status in society.26
More specifically, status is position in socilety; the standing accorded
the individual by his fellows; a place on the prestige scale; and a
person's orientation in his cultural and societal setting relative to
the generalized set of values held by those making the judgment.

Each individual has many status positions within a society and therefore

each performs a variety of roles.

25Theodorson and Theodorson, Op. Cit., p. 350.

26Kurt Long and Gladys Engel Long, Collective Dynamics (New York:
Thomas Y. Crowell Company, 1961), p. 6.
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Theodorson and Theodorson regard roles as patterns of behavior

that are:

. » « Structured around specific rights and duties and
assoclated with a particular status position within a
group or social situation. A person's role in any
situation is defined by the set of expectations for
his behavior held by others and by the person himself.
« « « Any given role within a group tends to vary
according to the individual who occupiles the status,
as well as the general membership composition of the
group, but if the performance cof a role deviates

very much from the expected range of behavior, the
individual will be negatively sanctioned. . . . Since
the unity of self requires a degree of value aud be-
havioral integration, and frequently even a hierarchy
of ruvle priorities (according to which 1s mest central
to the self), the particular combination of statuses

a person has tends to influence the way he performs
his various roles. His performance will never exactly
correspond tc the expectations of others, nor will it
meet all the expectations he may have of himself.27

Motives and Motivation

Motives are consciouvs elements which influence or enter into the
determination of volition. As such, they are emotions, needs, and
desires that serve to stimulate individual action. They serve to
energize the individual and make him active, to direct the variable
and persistent activity of the individual, and to define the probable
consequences (rewards) of an individual's responses.

Man's unique reasoning abilities cause him to be a creature of
want. As soon as one of his n. ds 1s satisfied, another need appears
in its place. Man's continued persistence to strive upward is a

universal human tendency that is regulated to some extent by the

27Theodorson and Theodorsoun, Op. Cit., pp. 352-353,
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1ntensi£y of hig needs. Motives are states of tension within individuals
which arouse, maintain, and direct their behavior toward the sutis-
faction of specific needs and the attainment of particular goals.
Although motives may stem from "unconscious" sources not recognized
by the individuals themselves, there is awareness of the goals which
are sought. They involve recognition of situations or states, whether
external or internal, that are perceived as requiring modification or
achievement.

Motivation is a general term used to refer to any arousal of an
individual to goal-directed behavior. The management of planned
behavioral change toward societally-preferred goals requires a thorough

understanding of several essential aspects of motivation‘.28

1. All individuals have a reservolr of potential energy.

2, In adults, the flow of this potential energy is channeled
and regulated through a number of basic motives or needs,
that can be thought of as valves or outlets.

3. Within a given culture individuals are likely to have the
same set of motives, but they differ in degree of relative
strength,

4, Whether or not a motive is "actualized," depends on the
specific situation in which an individual finds himself.

5. Certain characteristics of a situation arouse or trigger
different motives, opening different valves or energy
outlets,

6. Arousal of each motive leads to a different pattern of
behavior.

7. By changing the nature of the situational characteristics
of stimuli one can influence the actualization of motives

28These principles are based on Atkinson's (1964) model of motivation

and represent a condensation of Litwin and Stringer's (1968) summary.
George H. Litwin and Robert A. Stringer, Jr., Motivational and Organ-
izational Climate (Boston: Harvard University Press, 1968).
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énd thereby influence the p#ktérns of behavior.

In other words, the behavior of individuals is in part dependent on:
(a) the relative strength or readiness of his various motives; and
(b) the situational characteristics and the opportunities presented.
"The characteristics or stimuli presented by the situation determine,
in large part, which motives will be aroused and what kind of behavior
will be generated."29

Three basic motivational strains have been detected among members
of complex, formal organizations--achievement motivation, power motivation,
and affiliation motivation. That is, in most individuals (in varying
degrees of strength) we find the need to achieve, the need for power,
and the need for affiliation. Herzberg pointed out that job satisfaction
can be attained only through factors that are intrinsically related
to the job. These include: (a) achievement; (b) reéognition for
achievement; (c) the work itself; (d) responsibility; and (e) growth
or advancement. Job dissatisfaction can be prevented thrxrough factors
extrinsic to the jobj such as, salary, status, interpersonal relation-
ships, working conditions,“etc. While preventing job dissatisfaction
with factors such as those outlined above, managers need to carefully
apply those motivating forces that will lead participants to job

satisfaction and goal attainment.30

291pid., p. 11.

30Frederick Herzberg, ''One More Time: How Do You Motivate Employees,”

Harvard Business Review (1968), 46: 53-62.
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Conceptions

Conceptions are highly individualistic processes and powers of

conceiving mentally; that 1s, formulating ideas, mental impressions,

images, and other universals which can be utilized by an individual

as vehicles of thought. As a process, conception focuses on the

formation of ideas, abstractions, or symbols and the development of
understanding relative to such universals.

Stout defines conception in terms of the apprehension of universals.
He states ti:at conception is 'cognition of a universal as distinguished
from the particulars which it unifies. The universal apprehended in
this way is called a concept.”31 He emphasized that:

The words '"as distinguished from'" are of essential im-
portance. The mere presence of a universal element in
cognition does not constitute a concept. Otherwise all
cognition would be conceptual. The simplest perception
includes a universal. In perceiving the colour red 1
recognize it as the same in various moments of its
appearance. In order to conceive red, I must do more
than this; I must draw a distinction between its gen-
eral nature and its particular appearances. The uni-
versal must be apprehended in antithesis to the par-
ticulars which it unifies. This 1is a process which
probably cannot take place except3%n a very rudimentary
form without the zid of language.

The foregoing elaboration on a definition of conception emphasizes
that to conceive an object one must draw a rdistinction between its
general nature (i.e., its primary properties) and its particular

appearances (i.e., its secondary properties). This is precisely the

310. F. Stout, "Conception" in J. Mark Baldwin (ed.), Dictionary
of Philosophy and Psychology (Gloucester, Mass.: Peter Smith, 1960),
pp. 207-208.
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problem that Hartman says that an individual must be able to solve in

33 He explains that:

the measurement of wvalues,
In value measurement, what is to be measured is . . . the
ordinary sense object--and this object not only as possessing
its secondary properties, but rather this very possession
as what measures its value. Hence for value meagsurement
the secondary properties must be used as primary properties.
The question thus was to find the standard which is to the
secondary properties as primary standards--of length, weight,
etc.--are to primary properties. What, in other words, is
it that contains the secondary properties as, say, the meter
contains the centimeter? The answer i1s: the definition of a
concept. The concept serves as the standard for value
measurement: a thing has value in the degree that it fulfills
the definition of its concept. . . . Value measurement, in
a word, 1s measurement of conceptual qualities.

What is critically important to planned societal change 1is not
merely the measurement of value but the construction of new concepts
and the formulation of mutually-satisfactory definitions for them.

For as Theodorson and Theodorson state:

A concept is a word or set of words that express a general
idea concerning the nature of something or the relations
between things, often providing a category for the clas-
sification of phenomena. Concepts provide a means of
ordering the vast diversity of empirical phenomena, are
essential in the process of generalizing, and form the
basis of language. However, conc:pts are not inherent in
nature itself, waiting to be discovered, as it were.
Concepts, including scientific concepts, are mental
constructs rvellecting a certain point of view and
focusing upon certain aspects of phenomena while ignoring
others. Therefore, the concepts a person uses hagg an
important effect upon his perceptions of reality.

To be effective in social interaction and planned societal change,

33Robert S, Hartman, ''The Science of Value" in Abraham H. Maslow
(ed.) New Knowledge in Human Values (Chicago: Henry Regnery Company,
1959), p. 22

34

Ibid.

Theodorson and Theodorson, Op. Cit., p. 68.
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each individual must be able to establish meaningfui relations between
the results of his internalized, non-verbal contemplations or happenings
at a silent level with the results of his language thinking or happenings
at a verbal level. Korzybski studied this aspect of human behavior

and discussed the search by individuals for language structure to fit

the structure developed on the silent level. Relative to the relations
between verbal and silent levels, he stated that:

If we "think" verbally, we act as biased observers and
project onto the silent levels the structure of the language
we use, and so remain in our rut of old orientations, making
keen, unbiased, observations and creative work well-nigh
impossible. In contrast, when we 'think' without words, or
in pictur2s (which involve structure and therefore relations),
we may discover new aspects and relations on silent levels,
and so may produce important theoretical results in the
general search for a similarity of structure between the two
levels, silent and verbal. Practically all important advances
are made that way.

So far the only possible link between the two levels is
found in terms of relations, which apply equally to both non-
verbal and verbal levels, such as 'order" (serial, linear,
cyclic, spiral, etc.), "between-ness," "space-time," "equality"
or "inequality," 'before," "after,'" "more then," "less than"
etc. Relations, as factors of structure, give the sole con-
tent of all human knowledge.>°

The effectiveness of planned societal change, policy formulation,
and policy implementation depend upoi human capacities and capabilities
for conceptualizing relations as factors of essential structure upon
which alternative future societal histories can be constructcd. The
foregoing statements imply that individuals must learn to connect their
nental images with concepts, connect these concepts vith language

symbols, and connect language symbols with their mental images. This

36Alfred Korzybski, 'What I Believe" in Manhood of Humanity

(Lakeville, Connecticut: The International Non-Aristotelian Library
Publishing Company, 1950), ». xlix.
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cycle of activities and relations or closed loop process of conception
must be made to exhibit reciprocity among its activities and relations

in an effort to enhance man's planned change capacities and capabilities,

Needs

Needs are constitutional or acquired cravings or wants that may
originate from internal, external, or a mixture of internal and external
forces. They may take the form of physiological, psychological, or
socioiogical requirements for something essential or desirable that
is lacking. They may be appeased by recurrent satisfactions and are
extremely painful or depressing if they are not satisfied. Needs
often act as subconscious motives that influence an individual's actions
without taking form as conscious ends.

Maslow has developed a hierarchy of basic human needs which
creaté’internal forces for individual action and change.37 Beginning
at the lowest point in his hierarchy, he presented the following
upward emerging levels:

1. The Physiological Needs--human survival needs for
nuture, sensitivity, mobility, reproduction, etc.

2. The Safety Needs--human needs for personal safety,
protection against natural forces, danger, threat,
deprivation, etc.

3. The Belongingness and Love Needs--human social needs
for belonging, association, acceptance, friendship,
love, etc.

4. The Esteem Needs--human egoistic needs for self-esteem,

37Abraham H. Maslow, Motivation and Personality (New York: Harper
Q@ and Row, Publishers, 1970), pp. 35-58.
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self-respect, self--confidence, autonomy, achievement,
competence, knowledge, etc., and relational needs for
status, recognition, appreciation, respect, etc.

5. The Need for Self-Actualization—--human needs for self-
fulfillment, self-realization, self-development,
actualization of potentialities, creativity, unselfish
creative love, etc.

One can also think of needs in terms of external situational forces
which are generated by societal circumstances in contexts marked by
rapid change. Society is experiencing the effects of human population
and knowledge explosions. Technological and sociological revolutions
are creating change forces that are reshaping society and its physical
and cultural environment. The forces generated by these explosions
and revolutions dictate individual requirements for change. A need,
in the sense of societal change forces, is the discrepancy between
"what is'" and "what is required" in goal-directed achievement to reduce
the effects of external stress and, concurrently, to insure the continued
effectiveness of the individual in a society that is enmeshed in a
changing world environment.

Cantril reported several demands which people everywhere impose
on their respective societies. The following needs must be accommodated:

1. The satisfaction of survival needs.

2. Man needs a sense of both physical and psychological

security to protect gains already made and to assure
a beachhead from which further advances may be staged.

3. Man craves sufficient order and certainty in his life

to enable him to judge with fair,accuracy what will
or will not occur if he does or does not act in certain
ways.

4. Human beings continuously seek to enlarge and to enrich

the quality of their satisfactions.
5. Human beings are creatures of hope and are not genetically

8
3 Ibid.
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designed to resign themselves.

6. Human beings have the capacity to make cholces and desire
to exercise this capacity.

7. Human beings require freedom to exercise the choices they
are capable of making.

8. Human beings want to experience their own identity and
integrity, more popularly referred to as the need for
personal dignity.

9. People want to experience a sense of thelr own
worthwhileness.

10. Human beings seek some value or system of beliefs to
which they can commit themselves.

11. Human beings want a sense of surety and confidence that
the society of which they are a part holds out a fair

degree of hope that thelr aspirations will be fulfilled.3?

Aspirations

Aspirations are strong desires to achieve higher-level value
satisfactions, Such desires serve as motivational sources which cause
individuals to strive contlinuously to extend the range and heighten
the quality of value satisfactions and to insure the replication of
desired value satisfactions already experienced. They explain an
individual's striving to attain higher status positions in soclety
and hils seeking of new roles., Differential aspliration is the
phenomenon of different societal segments making unequal attenpts to
tise to higher level statuses.

Aspirations have their basis in human needs that are so elaborated,
modified, and augmented by cultural, societal, and environmental
processes and forces that the goals pursued bear little relation,
overtly, to the need determinants. 1In practical human affairs, an

individual's behavior is determined by what he thinks or feels he

e einatiinity

39Hadley Cantril, Op. Cit., pp. 315-322.
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wants. This in spite of the importance of the satisfaction of a
particular want for his personal survival.

An individual's aspirations are influenced by his personal history
and his perceptions of both the retrospective and prospective aspects
of his potentialities. Aspirations were made the denominator in the

. . . . . 40
following equation for satisfaction reported by Zalesnik and Moment:

(£) Rewards
Aspirations

Satisfactions =

An individual learns what to desire and what to want. He has to
learn to channel his behavior and his intentions. He sets levels of
aspiration by setting his sights on levels of achievement that are
influenced by and associated with the increasing attractiveness of
rewards on one hand and the increasing fear of failure on the other.
In this regard, man's aspirations frequently outstrip his performance
capabilities. Given relatively modest goal-directed progres;zlhe is
soon conceptualizing new heights that he can conquer and developing
new aspirations relative to their accomplishments.

The most difficult task of each individual is that of causing
his aspirations to satisfactorily accommodate his perceptions of
opportunity and reality. This is often very difficult because
goals and aspirations expand and contract with what the individual
perceives as possible. For as Kuhn states:

Not only do our actions adapt to the world around us,

but so do our wants. Our goals and aspirations
expand or contract in proportion as we are successful

40Zaleznik and Moment, Op. Cit., p. 395.

O
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or unsuccessful in satisfying our prior g,oals.t'1

Rapid scientific and technological progress has created a revolution
of extraovrdinary scope. It has produced a radical alternation in what
the human imagination is prepared to envisage and demand and in the
basic dimensions for the measurement of success and failure. In short,
modern society has established new aspirations and has imposed new and
more exciting demands on itself and its leadership. It has established
new visions of promising future histories and has created convictions
and hopes relative to their attainment. The problem for man is how
to achieve “he promise of his convictions without experiencing the

disfllusionment of hjs hopes and aspirations.

Goals

6:..18 are intended ends and/or end states of action and change.
Statements of goals characterize related values, concepts, motives,
aspirations, and expectatfons. They specify needed and desired
outcomes which have relevance for the indiiduals and societal units
who wish to attain them. They define intentions relative to the attainment
of specified results, products, ends, end states, and/or benefits,

A goal is a target for change that 1s sought through collective
action. A group goal may be an explicitly-stated reason for the
existence of the group or it may ba quite different from the group's

officfally-defined purpose. A goal fs a universal, continuing purpose

AlAlfted Xuhn, The Study of Soclety: A Unified Approach (Homewood,
Q Illinois: Richard D. Irwin, Inc., and the Dorsey Press, Inc., 1963),
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that provides ﬁ sense of direction through time and space. It is general
to a particular area of human endeavor and the range of individual, group,
and organizational actions that are to be performed and the outputs

to be accomplished. Usually, the uncertainties, risks, and difficulties
associated with its attainment cannot be specified beyond the description
of probabilities, issues, and expected problems. A goal is suggestive

of a range or set of corresponding alternative obJectives.

Expectations

Expectations are beliefs that future experiences will occur and that
the consequences of those experiences will be of a definite sort based
upon available evidence and past experiences. In cases of societal
expectations, the membership attaches relafively high degrees of con-
fidence and certainty to the probability that needed and desired outcomes
will be achieved and that anticipated events will occur. In group
situations, expectations may serve as normative standards, determine
the structure of the group in specific situations, and influence
individual and group perceptions of roles and acceptable behavior.

An individual is influenced by the status positions and role
opportunities afforded him by other members of society and his
perceptions of those status positions and role opportunities.

Attached to these statuses and roles are group aspirations, or

strong desires, for the attainment of particular goals. The values

held collectively by the group determine the goals, either directly

or indirectly, and thereby positively sanction behavior toward their

aE?ainment. The presence of these sznctions or rewards, together
Eg:éé; E%zﬁ—



with perceptions of their effects, influences the direction of an
inatvidual's course of action.

Mctives and motivation vary with situations and also vary in
intensity with changing perceptions of rewards and expectations.
Bunker expressed the relation between aspiration, motivation, and
values very clearly. Strength of a particular motive, he sald, tends
to be stable over a long time span, but the readiness to act in a
particular way with respect to that motive varies with the situation.
"A motive is aroused and becomes operative only when a persor's
cognitive field includes an expectancy that the performance of some
act will lead to the attainment of the goal of the motive."AZ

The strength of a tendency to act in a particular way at any
given point-in-time is a function of the stable strength of relevant
motives, the strength of the expectancy that the act will achieve
the desired results (success), and the magnitude of the anticipated

value-oriented incentive. Bunker i1llustrated this using the following

formula:b3
Motive Expectancy of Magnitude Effective
Strength X Goal Attalnment X of Incentive - Motivation

to Behave

Comnitments

Comnitments are an individual's feelings of obligation to execute

AzDouglas R. Bunker, "Human Inputs" in John A. Seiler, System
Analysis in Organizational Behavior (Homewood, Illinois: Richard D.
Irwin, Inc., and the Dorsey Press, Inc., 1967), p. 62
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a particular course of action, attain a particular goal, and experience
a preferred set of consequences. As a result of such feelings, an
individual's freedom of choice and range of satisfactory alternatives
for action and change are limited. The act of freely making a commitment
for which one assumes responsibility individuates the decision maker.
By his willingness and readiness to accept these responsibilities, an
individual sets himself in opposition to tho;e who refuse to act
individually and, in so doing, separates himself from those who seek
the safer position of group action. Voliticn, commitment, and
responsibility are fused in the process of individual decision making
or the selection of preferred courses of action toward desired goals.

The commitments of an individual influence the nature and quality of

the participation he exhibits in goal-directed achievement.

Volitions

Volitions are the exercisings of the will with respect to the

adoption of a conscious goal and action alternatives through self-
controlled mental efforts. They can be regarded as the settlements

of vacillation or deliberation by making a decision relative to a
particular issve. The products of volition can be regarded as consciously-
decided end states and action alternatives for planned change that are
produced through conative organiqation.: Since the conative aspect of

an individual's personality is that which is characterized by purposive
behavior and the impulse to act, conative organization relates to will-
exercising processes which result in the adoption of goals and alternatives
\for action and change.
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The adoption process is an individual decision-making process
consisting of such stages as: (1) awareness; (2) interest; (3) evaluation;
(&) trial; and (5) adoption.44 Cantril discovered another set of
stages in his work with developing countries. He suggested that
societies pass through developmental phases such as:

1. Acquiescence to circumstances.

2. Awakening to potentialities.

3. Awareness of means to realize goals: sensing the

possibility that new potentialities perceived can
become real.

4, Assurance and self-reliance: experiencing intended

consequences through action.

5. Satisfaction and gratification: general satisfaction

with a way of life achieved which promises continued
development.

Realizing that individuals possess the capability to simulate
items 4 and 5 in the foregoing lists, the research-based conclusions
of both Rogers and Cantril can be integrated for a better understanding
of a possible strategy for comative organization. Their work would
indicate that volitions are influenced by most of the parameters

suggested in Figure 1.

Policies

Policies are preferred courses of action and change that are
selected from among alternative choices, in light of probable alternative
future histories and consequences, to guide and influence present and

future decisions. Policies ' ~rve as guides for thinking and acting in

4l'_’Everett M. Rogers, Diffusion of Innovations (New York: The

Free Press of Glencoe, 1962), p. 17.
45

Hadley Cantril, Op. Cit., pp. 301-314.
O
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specific situations. As statements of goal-directed intent, they are
explicitly-defined to guide others in decision making without beiny;

so specific as to. impocse decisions. In organizations, policies constitute
one type of strategic plans and, as such, they are generalizations or
abstractions regarding present and future behavioral expectations.

In this regard, Katz and Kahn state that:

Organizational policies are abstractions or generalizations

about organizational behavior, at a level which involves

the structure of the organization. . . . As abstractions

about organizational behavior, policy statements may be

either prospective or retrospective. If the latter, we

are dealing merely with the process of recognition; the

pattern was there but was not previously stated or formally

acknowledged. . . . prospective generalizations about what

organizational behavior shall be. . . . comprise a category

of decisions: those decisions within an or%anization which

affect the structure of the organization.4 '

The structure of social organizations consists of relations,
actions, and events that can be defined relative to the expenditure of
purposive, collective effort by individuals toward the achievement
of preferred goals. Policies are generalizations or abstractions

(plans) which can be used to organize and coordinate the planned

expenditures of effort toward desired targets for change.

-Alternative Choices and Probable Conseduences

Relative to the selection of a course of action.and change for
the attainment of a particular goal, many alternative choices.can be
defined, each of which bears time-phased implications or probable

consequences for the organization. The problem for management is the

46Katz and Kahn, Op. Cit., p. 259.
o . .
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specific determination of a range of satisfactory alternative choices
together with a description of the predicted probable consequeices of
each alternative for the organization.

Each alternative policy choice is considered as a mission
for goal attainment. The goal is subset into an integrated and time-
phased set of subordinate mission objectives. Each objective is
analyzed and transformed into a verifiable performance objective by
specifically defining its outcome, requirements, criterion, and raticnale
components. Thereafter, it is used as an object for mission-level,
function-level, and task-level analysis. Upon completion of these
analyses, conducted at each level of performance, a methods—-means
analysis is performed to define a range of methods-means as well as
action alternatives. The result of such analyses is several alternative
plans for goal attainment together with descriptions of specific action
and methods-means alternatives.

Probable consequences are the probable cost and value implications
of a policy choice for the organization. Such consequences must be
studied carefully to determine their short, intermediate, and long-~
range implications. Cosfs are regarded as factors which will produce
a negative impact on the decision event while values are considered
as those factors which will produce a positive impact. Costs and values
may be specified in either qualitative or quantitative terms depending
upon the variety and quality of available information. Among the
rationalities which should be appraised in the quest for consequence
information are: (1) political; (2) legal; (3) social; (4) economic;
(5) technical} and (6) moral and ethical. Each rationality can be

appraised relative to specific groups of "interesteds" who will be

O
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affected by or must be involved in making the policy selection. The
policy formulation and policy implementation parameters specifi.d in
Figure 1 can be used as a primary referent in the construction of

information gathering and retrieval instruments.

Policy~Formulation and Policy-Implementation Parameters
in a System Planning and Management Perspective of Policy Making

The pacameters presented in this section will be defined in a
limited manner because they will be elaborated on in Chapters 1V, V,
and VI. In this section, discussion of policy-formulation and policy-
implementation parameters will begin where the previous section ended.
The parameters to be discussed are presented in Figure 3. Since
policies, alternative choices, and probable consequences were discussed
in the previous section, discussion will begin with a definition of

requirements,

Requirements

Requirements are requisite conditions that are predicated by the
nature of things o; ;lrcumstances. Such conditions must be net,
managed, maintained, reconciled, negotiated, or compensated in goal-
directed performance. Three classes or requirements are specified
in system planning and management; namely, limits, constraints, and
specifications., Limits are regarded as boundaries and/or boundary

conditions which act in terminating, circumscribing, or confining

goal-directed progress. Constraints are forces which are operative
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in affecting, directly or indirectly, the rate, direction, degree,
quality, type, and nature of the goal-directed effort that is expended
" in achievement. Finally, specifications are precise, verifiable
statements which can be used to explicitly define the nature and
quality of relevant parameters in achievement. R;quirements can be
defined relative to needed and desired changes, purposes, achievements,

outputs, inputs, programs, levels of organization, and other factors

of organizational performance.

Criteria

Criteria are standards on which judgments or decisions are based.
They are rules, principles, or tests which can be used to judge the
adequacy of achievement parameters. They serve as references in
determining the relative worth of program and ocutput variables in
relation to purposes and accepted values. In system planning and
management, criteria are defined relative to each critical achievement
specification. These matched sets of specifications and criteria are
used as a basis for fquality control in goal-directed efforts.

Criteria may be absolute or relative. Regardless of type, criteria
should be valid, relevant, feasible, acceptable, and reliable standards
of measurement. Finding the most satisfactory and appropriate measurements
to use in securing the variety and quality of information required for
policy decision making is not an easy task. Criteria are diagnostic,
prognostic, and prescriptive measures of achievement that are essential

for the efficient and effective management of planned change.

Q
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Programs

Programs are organizational vehicles for the manageuwent of planned
change. They are objective¥oriéntéd groupings of interrelated and
interdependent inputs (i.e., energy, information, and resources),
activities, events, and relations. These components are organized
and integrated (programmed) toward the achievement of prespecified
goals and objectives. Organizational programs may be classified as
improvement and fenewal,regulation, production, supporc, ~. malntenance
programs. All programs can be regarded as major, mission-oriented
endeavors that are developed, installed, and operated to effect ueeded

and desired change.

Objectives

Objectives are targets for action and change having definite
temporal limits and definable achievement parameters. They may be
general or specific but in either instance the input, performance,
and output requirements for their achievement can be specified with
some degree of certainty. When objectives are constructed to be
verifiable and replicable, they possess explicitly-defined outcomé,
rationale, requirements, and criterion components that are specified
using terms which enable demonstrated achievements to be observed,
measured, and/or evaluated. The achievement of an objective advances
the individual, group, and/or organization toward a corresponding

goal.
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Plans and Strategies

Plans are explicit statements or maps of specific action and
change commitments. They are products of the human méntal processes
of planning. In formal organization settings, they are tangible evidence
of legislative, executive, managerial, and operational thinking relative
to the achievement of desired purposes. Plans are developed as possible
satisfactory alternétives which can be executed to achieve particular
purposes and fulfill specific requirements in terms of defined criteria.
Realizing that plans are not the courses of action and change being
planned, they must be appraised and revised continuocusly during their
development in an effort to tailor them to the dimensions of the
"real world" in which they are tc be executed. Concessions, compromises,
adjustments, and adaptations generally are required before plans can
be successfully executed or be made operable and manageable in practical
situations.

Strategies are integrated sets of management plans that are designed,
developed, implemented, and used to: (1) insure that plans are executed
in a timely and efficient manner; (2) make planned action and change
commitments operable and manageable in practical situations; (3) assure
the quality and effectiveness of demonstrated performance and related
outputs; (4) serve as a dynamic framework for the development of controls,
procedures, and operational practices; (5) attain the purposes of planned
change; and (6) manage the conflict and resolve the crises that are
inherent in planned change processes. Strategies are frameworks for
action and change which can be made sensitive and responsive to human

organization interaction-influence, involvement, accountability, and
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capability development processes. Effective strategies reduce the
frequency by which the organization is surprised by unanticipated f

events.

Controls

Controls are planned change regu;;tqry instruments and proceduras
that are designed and developed relative to prespecified objectives
using relevant specifications and criteria. They are implemented
and used to assure: (1) the quality and effectiveness of performaqce
and outputs; (2) the éfficiency of input—-output transformation
processes; and (3) the efficacy of management and conservation practices
used in the allocatiqé and utilization of available inputs. Controls
serve as management aids in such activities as: (1) establishing
specifications and effectiveness measures for desired levels of
proficiency and expectancy in goal-directed achievement; (2} appraising
the nature and quality of outputs and demonstrated performance in terms
of defined purposes and requirements using prespecified criteria;

(3) developing procedures and practices for input—output transformation
processes; (4) executing action in a timely and efficient manner;

(5) directing and coordinating actions toward the achievement of
prespecified purposes according to plans and strategies; (6) organizing,
supervising, and monitoring the actions.of performance units; (7) comparing
demonstrated achievements with plans, requirements, and criteria;

(8) estimating and reporting variances in performance, outputs, and

achievements; (9) finding the probable causes of variance and resolving

variance problems; (10) adjusting or revising plans, strategies, and

O
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control instruments and procedures; (11} revising operational procedures
and practices through cotrrective action; and (12) appraising, clarifying,

and refining statements of purpose and policy.

Contexts

Organizations and thelr respective programs can be defined to
exist in specific change countexts that are portions of larger systems
and environments. In society, change contexts are multi-dimensional
units of human organization and activity that are selected as objects
for analysis, synthesis, and evaluation. They have definite spatio-
temporal distributions and boundaries. The nature and qualities of
specific change contexts will vary in accord with changes in their
respective internal and external relations, actions, patterns, and
structvres.

A specific change context can be studied and described in terms
of its unique components (structures), its internal relations and
dependencies (patterns), and its characteristic goal-directed functions
or activities (actions). A context is a verifiable unit of change that
may encompass a specific portion cf a system (systemic context), or
a portion of an environment (environmental context}, or adjacent,
related portions of a particular system and its environment (systemic-
environmental context). Any context can be defined and treated as a
system for purposes of analysis, synthesis, and evaluation. It is a
change field or area of concern (usually need and/or problem related)
that is designated in relation to a particular set cf variables and/or

phenomena to be investigated. It can be described and verified in
Q
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terms of its inherent situations, cenditions, and charachteristics.

(bservations, Measurements, and Evaluations

Observations are acts of noting and recording facts and events
that relate to planned change in dynamic organizations. Measurements
are the results secured when specific attributes of organizational .
planned change or its effects are analyzed and evaluated using
appropriate appraisal instruments and procedures. Evaluations are
spucific determinations of the value of objects, actions, and/or
relations in an attempt to make informed judgments based on available
evidence. Observations, measurements, and evaluations are made in an
effort to secure the variety and quality of information needed to make
informed legislative, executive, managerial, and operational decisions.

In educational organizations, the foregoing processes are incor-
porated into what is referred to as evaluation programs. Sorenson has
stated that assumptions of the following sort should be made to influence
the desigr and development of such programs:

1. Educational institutions should serve the needs of society
and of the individuals who comprise it; these needs are
complementary and interdependent.

2. A society's needs can best be defined by the members of
that society through discussion, persuasion, and, ulti-
mately, through voting. To insure that the goals of
education will correspond with the citizens' views of
their needs, the goals should be defined in a process of
interaction between professionals and representatives
of the society.

3. Every society changes; its needs and values are in a
constant state of flux. . . . Concomitantly as our needs
and values change, we must expect our educational goals
to change.

4. Even though many of our values seem to be changing, we
continue to prize diversity. OQurs is a pluralistic
society with different religions, political viewpoints,
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sutcultures, and values. . . . To accommodate such a
diverse population, we must expect our educational goals
and practices to be variled.

5. The goals of our educational institutions are not and
never have been limited to purely academic objectives.
Most people want the schools to do more than to teach
the traditional academic subjects: they want indivi-
dual and societal objectives included. '

6. We can tell if an educational program or teaching method
is working only by observing whether hoped-for changes
are occurring in the students--while at the same time
making certain that damaging changes are not occurring . . .
We cannot properly evaluate an instructor or a program
without assessing effects, wanted and unwanted, on students,
To evaluate a schedule of events within a school, or a
series of teacher activities, or auv array of teacher char-
acteristics while neglecting the proiuct is to examine
Intentions without considering consequences.

7. Educational goals must be stated In descriptive rather

than in internretive language. . . . we must develop objec-
tives defined in terms of changes in pupils' behavior or
in the products of student behaviors., . . . We must be

prepared to defend each behavioral goal in terms of value
assumptions and to answer the question why one particular
behavioral goal 1s better than another. . . . the proper
way to evaluate both the educational process and the
structure of the schools 1Is to find out Zhether they are
in fact producing the hoped-for product. /

These assumptions and other relevant information regarding the
design of evaluation programs suggest that major activities of the
following sort should be included in comprehensive evaluation programs
for public education:

1. Securing direct and indirect involvement of members of the
total school community as participants in the evaluation
of educational program inputs, outputs, and performance.

2. Deriving, specifying, and negotiating statements of verifiable
performance objectives which can be used to evaluate both
performance processes and products. The objectives specified
would include organizational, as well as, educational objectives.

3. Synthesizing an integrated, time-phased hierarchy of educational
goals and objectives which can be used as a design format for

47Garth Sorenson, ''A New Role in Education: The Evaluator,"

Evaluation Comment (January, 1968), Vol. 1. No. 1 (published by the
Center for the Study of Evaluation at UCLA).

O

ERIC -59-

s (‘

Ly




the evaluation prograr and as a strategy for its operation
and management.

4, Developing a comprehensive plan of evaluation designed to
measure both the qualitative and quantitative factors of
performance and its outputs. 7The following steps should
be included:

a. Define the output, input, input-output transformation
process, and management variables to be evaluated.

b. Define the qualitative and quantitative performance and
output factors to be measured.

c. Appraise relevant control elements, effectiveness indicators,
and acceptable evidence of need satisfaction and, then,
define relevant specifications and measures of effectiveness,

d., Create and/or select measurement instruments and procedures.
e. Develop, install, and operate the evaluation process.

5. Conducting periodic observations and measurements using tests,
scales, and cther indicies of behavioral change which are
considered val.l in terms of policy, program, curricular,
and/or instructional objectives.

6. Analyzing, synthesizing, and evaluating the data outputs
of observation and measurement using appropriate statistical
methods.

7. Interpreting data outputs using selected relative and absolute
measures of effectiveness. The criteria used should provide
collated measures of both performance and output effectiveness
In terms of defined specifications,

8. Formulating recommendations that provide a basis for future
action, self-correction and revision, policy-formulation
and policy-implementation leadership, and judgments of
effectiveness.

These eight steps for evaluating educational programs should be
regarded as a cyclical process. Each step requires judgmental decisions
and participants may be expected to adjust their activities dependent
on the amount and kinds of feedback received from the process. A plan
of evaluation should be subjected to continuous appraisal and revision.

Many errors and inaccuracies should be expected during the course of

evaluation and data treatment. The wisdom and judgment of experienced
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evaluators 1s particularly helpful and necessary 1f meaningful, honest,
and realistic conclusions are to be defined based on the data derived

from the evaluation process.

Capabilities

The capability of an organization is its potential and practical
ability to attain its purposes through delliberate action. It is
sensitively dependent upon the quantity and quality of the individual
human beings who are invelved in the achievement of organizational
purposes. Their unique capacities, capabilities, training, and
experiences critically limit organizational capability. One can
appraise the achievement capability of an organization relative to
a particular objettive in terms of: (1) available inputs; (2) improvement
and renewal, regulation, production, support, and maintenance programs;
(3) legislative, executive, managerial, and operational input-output
transformation processes; (4) required performance competencies and

proficiencies; and (5} prespecified outputs.

Contributions

Contributions are the positive goal-directed differences that
can be calculated when the total estimated net sum of input and performance
costs and values are subtracted from the total estimated net sum of
output costs and values. These goal-directed posicive differences

can be used to determine the relative worth of a performance unit's



(’\

contribution to the achievement of organizational and educational
vbjectives., #Measurements of contributions are used to determine

effective productivity in goal attainment. Use of this concept will

be complicated by inabilities to determine adequate costs and values

of performance., This will be especially true in determining contributions
regarding the effective productivity of an individual's leadership
behavior relative to goal attainment. The methods of human asset
aecounting developed by Rensis Likert and others at the Institute

fuor Social Research should, however, provide an effective means for

overcoming perceived difficulties.

Effectiveness

The effectiveness of an organization and its programs is determined
by measuring the degree to which organizational and program outputs
fulfill prespecified change requirements and satisfy organizational
and individual needs and desires relative to specific purposes. The
quantitative and qualitative aspects of value satisfactions are
determined using indicators and/or measures of effectiveness to test
the adequacy of outputs. Adequate levels of effectiveness enable the
organization to establish and maintain advantageously balanced input
and output transactions and purposive relations with its enviromnmeat.
Each new set of outputs provokes a fresh supply of inputs from the
environment. Effectiveness 1s achieved through responsive goal-directed
expenditures of effort which are managed according to plan toward
prespecified objectives to assure that needed and desired ocutputs will

» produced.
O
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Outputs

Outputs are direct and/or indirect outcomes of goal-directed
planned chznge efforts. They may be ends, end stat.s, products,
benefits, services, and/or the effects of such outcomes. Outputs
are results which may effect internal, external, and/or a combination
of internal and external changes. The qualitative and quantitative
aspects of outputs are defined in statements of output requirements.
The adequacy of all outputs are determined relative to prespecified

purposes using criteria of relevance.

Efficiency

The efficiency of an organization and its programs 1is determir
by measuring the degree to which input-output transformation proces:
maximize goal-directed cutput achievements using available inputs.
It is a measure of the effective productivity of input-output tru
formation processes and procedures. It is oriented to the improv.
of planned change procedures and practi.:s. Efficiency measurements
are uscd also to determine the relative worth of transfornation alter-
natives. Thus, the quality and nature of the outputs produced through
the use of a particular alternative are Jdeterminants of that alternative's
contribution to goal attainment. Measurement of the consequences
(i.e., costs and values) experienced as a result of the organization's
use of a particular alternative through time is an essential aspect of

efficiency determination.
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Procedures and Practices

Procedures are integrated networks of activities and events that
are implemented and used to effect needed and desired planned change.
They are management means for regulating, supporting, and maintaining
operational actions that are routinely performed ard/or are continuously
replicated in achievement. They are established ways for executing
particular courses and/or methods-means for achieving specific objectives.
Practices are institutionalized procedures that are routinized
or performed on a periodic or cyclic basis. For greatest efficiency
and effectiveness in achievement, specific performance competencies
and levels of proficiency are required for the execution of procedures
and practices. One of the most difficult tasks in planned organizational
change is that of securing commitments xelative to the obsolescence
of institutionalized practices. This in spite of evidence regarding
the need for change as determined by the appraisal of established
procedures and practices in terims of prespecified purposes and planned

change controls.

A Model of Policy Making Interaction-Influence

A model of policy making interaction-influence (Figure 4) can
be used to visualize the impact of human organization and system planning
and management parameters on policies. Parameters in each set act
individually and in interaction to produce significant policy-making
influences. They influence both the number and quality of satisfactory

bJ

~6b=~



Figure 4

A MODEL OF POLICY-MAKING INTERACTION-INFLUENGE
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alternative choices considered and the number and range of probable
consequences appraised relative to each alternative. In the case of

both policy formulation and policy implementation, both sets of parameters
exert'significant levels of interaction-influence. In policy formulation,
human organization parameters play a dominant role; while, in policy
implementation, system planning and management parameters are dominant.
These two sets of parameters provide a basis for establishing and
maintaining balanced perspectives in both the policy formulation and
policy implementation prccess. The efficiency and effectiveness of
planned change can be greatly improved if these parameters are carefully
considered by those who lead policy formulation and policy implementation

processes.

4
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CHAPTER III

PUBLIC EDUCATION~~A SOCIETAL SYSTEM PERSPECTIVE

Society, in the most general sense, is a collectivity of human
beings or populations that constitute an identifiable community of
related, interdependent individuals. Change in society depends upon
changes in individual behavior and changes in the nature of the
relations that exist among its individual members. More specifically,
a society is a system of people, relations, roles, norms, and values
which is characterized by dynamic exchanges and interactio~s that are
both external and internal in nature. Within a complex society, there
is a network of differentiated subsystems in very complex relation to
each other. Political, legal, social, economic, and technical subsystems
are among the most important and influential societal components which
generate forces for change that affect public education.

Systems of public education are made up of formal organizations
or socletal units to which are delegated functional authority and
responsibility for educating new generations in societv. Stinchcombe
established a purpusive and functional role for such organizations
in society when he stated that:

By an "organization" I mean a set of stable social relations

deliberately created, with the explicit intention of con-
tinuously accomplishing some specific goals or purposes.

-67-
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These goals or purposes are generally functions performed
for some larger structure.”

Because the term ''organization" is widely used throughout the
remaining sections of this document, its specification and description
cannot be left to chance. In the following section of this chapter,

a short definition of essential concepts is presented.

Basic Organizational Concept549

An organization is a social unit or group of paople incumbent in
a system of roles and responsibilities designed to achieve prespecitied
purposes (Figure 5). Without defined statements of purpose there is
no reason for people to cooperate or for groups to be organized. An
organization and each of its components are, therefore, exp;essions
of its defined purposes.

The system of roles and respousibilities designed to achieve

prespecified objectives 1Is defined as the regulatory mechanism of

an organization. 1In turn, group structure is defined as the pattern

of involvement, participation, aund interaction-influence that exists
among its members. A member of an organization is an individual
incumbent in a role and in specific responsibilities for the management

of system actions and change and, therefore, functionally active in

48arthur L. Stinchcombe, "Social Structure and Organizations" in
James G. March (ed.) Handbook of Organizations (Chicago: Raud McNally
and Company, 1965), p. 142.

49This section is adapted from Stanley HW. Udy, Jr., "The Comparative
Analysis of Organizations" in James G, March (ed.)} Handbook of Organ-
izations (Chicage: Rand McNally and Company, 1965), pp. 687-690.
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the group structure. The members considered severally are referred
to as the membership of an organization.

Every organization is located in some societal setting and is
subject to a variety of cultural, societal, and physical influences
from its environment. An organization, in turn, influences the society
in which it is located, contributes to the body of culture, and seeks
to control the detrimental effects of its societal setting and physical
environment. Accordingly, au organization can be thought of as existing

within a specific social setting and can be conceived of as operating

in the context of some adaptive technology.

Social structure reflects the institutionalized behavior of a
particular society and i1s sub-systems. It creates a myriad of societal
forces in which organizations must act. When change is effected by
one organization, the social structure is changed and a new pattern of
relations and forces is created. To understand these dynamic patterns
of relations and forces that affect an organization's behavior, one
must study the social structure or those relatively stable characteristics

of soclety outside the organization,

Public Education as a Super-System

The basic purpose for the existence of any society or societal
system resides in the need for purposeful and meaningful iuteraction
and Interrelation between social units to improve the welfare of
individual members. Gross characterizes the significance of the human
element in social systems.

The basic element of system structure in any nation is the

priv=-»
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people of the country. They are the basis of the entire

social system. Land, minerals, and man-made facilities

are ''resources' only because the people find them useful.

Groups exist only because of the interrelations between

individual human beings. Social power is exerted by,

with, on, and for people individually, and by people
acting together in groups. Exterual relations are rela-
tions among people. Soclal and cultural values are aever
disembodied. They exist only because people hold them.

Thus, all the other five elements of system structure

are merely ways of elaborating on certain stable 50

characteristics of, and interrelations among people.

A public education system. like other sociletal systems, ran be
characterized by the nature and attributes of its interdependent parts,
by the manner in which these parts are related and the characteristic
modes of their interactions, by the programs and processes which typify
system actions, and by the strategic plans it develops to assure 1its
continued effectiveness in a changing environmental setting.

As a complex subordinate organization in soclety, a public education
system is established and maintained to attain specific societal goals
for public education. These goals pose definite implications for both
the external relations and the internal structure of the educational
system. The system and each of its parts must be dynamic expressions
of the purposes for which the whole exists. The value system of a
public education system must imply basic acceptance of the more
generalized values of society and must have as its most essential
11

feature the evaluative legitimation of the system's place or 'role

in society.51

30Bertram M. Gross, '"'The State of the Nation: Social Systems
Accounting," in Raymond A. Bauer (ed.) Social Indicators (Cambridge:
Mass.: The Massachusetts Institute of Technology Press, 1966), p. 137.

51Talcott Parsons, Structure and Process in Modern Societies
(New York: The Free Press, 1960), pp. 17-20.




Systems of public education are societal vehicles for planned
change and, as such, the results of their goal-directed effort: directly
affect other societal systems and social structure. Stinchcombe

interprets ''social structure” in a very general sense:

. + . to include groups, institutions, laws, population
characteristics, and sets of social relations that form
the environment of the organization. That is, I interpret
"social structure' to mean any variables which are stable
characteristics of society outside the organizations.

Organizations perform essential transactions with other units of
society that provide their inputs or utilize their outputs. They also
maintain external relations with other organizations or societal units
that perform separate but related functions. This network of inter-
dependent and interacting organizations constitute an integrated system
of society in a particular area of enterprise. Considered nationally,
public education in the United States can be regarded as a super-system
with major component systems in each of the several states.

Wayland has differentiated four types of societal units that are
intricately interrelated within this super-system:

The first of these types is the formal organization of
education, as it is publicly understood. This iancludes such
features as the U.S., Office of Education, the state depart-
ment of education, local school boards, and local school
systems as they might appear on a line-and-staff chart,
Private and parochial school systems would also be included
here.

The second type is ancillary structures: deliberately
and formally organized systems not a part of the formal organ-
ization, which contribute to the functioning of the educational
system in specific ways. Some of these are highly visible and
have relatively well-established linkages to the formal struc-
ture (Parent-Teacher Associations, for example); others are
more remote (school committees of local mental health organi-
zations, companies engaged in the manufacturing of school
buses, etc.).

————— s

1 52Arthur L. Stinchcombe, 1bid.
o 2514
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The third type of structure is the autonomous group made
up of individuals within the educational system. Friendship
groups or cliques of this type may be viewed individually, or
the linkages between them (within a particular system) may be
examined as a network which constitutes an informal organization.
This type of structure is less stable than the first two types,
since it is partially dependent on the particular persons who
are members of a system at any point in time.

The final type, institutions, is made up of those relation-
ships within a system which are functions of prescribed norms.
Explicit formulations of appropriate tehavior of this type are
not necessary, since they have come to be accepted as given in
the system, For example, much of the Interaction between teachers
and students follows prescribed norms which have been learned . .
but which are not covered in formalized rules of conduct. When
norms governing institutions are brought into question, explicit
rules may be established, and thus a_shift occurs from institu-
tions to formal organizations. . »3

As used Iin this discussion of public education, organizations are
types of social units that tend to exhibit increasing "'bureaucratic
characteristics' with increasing complexity. As an organization becomes
more bureaucratic, it exhibits increased '"formalization of roles in
terms of functional specificity with minimum hold over of older insti-
tutional practices."Sh The assignment of responsibilities and the
delegation of authority are marked by formal procedures based on rules
established by the organization's regulatory mechanism.

A model of an organization or social unit (Figure 5) reveals that
it 1s characterized by dynamic interrelations and interactions of the
parts to each other, to the whole itself, and to the socilal setting and
technology. The organization as a whole Interacts and interrelates

with 1its environment as a wihole. Thus, an organization 1Is characterized

53s1oan R. wayland, '"Structural Features of American Education as
Basic Factors in Innovation,' in Matthew B. Miles (ed.) Innovation in
Education (New York: Bureau of Publications Teachers College, Columbia
University, 1964), pp. 587-590.

34paniel Katz and Robert L. Kahn, The Social Psychology of
Organizations (New York: John Wiley and Sons, Inc., 1966), p. 47.
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by a network of differentiated internal and external relations and

interactions which represent lines of reciprocal communication aand

interaction-influence.

Public Education--A Multi-Level,
Multi-Organizational Partnership

Mijor areas of public concern in the United States extend across
establ ished boundaries for governmental jurisdiction, authority, and
responsibility. For this reason, societal efforts in such areas as
public health, education, and welfare must be regarded as
multi-level, multi-organizational partnerships. These partnerships
featu: ¢ cooperation and collaberation between and among organizations

lecated at the federal, state, county or intermediate, and local levels
of g. ernmental jurisdiction.

iy authorities view this type of partnership as a "new federalism'

that 1 as evolved in our Nation. With respect to '"new federalism™ and

the federal system as a partnerchip, Elazar states:

« . » We are now embarked on a new age of Intergovernmental
relations in this country, one which gives the federal
government a greater role in domestic affairs than ever
before and a particularly strong role in setting natinonal
standards to which the states and their local subdivisions
must conform., . . . Our federal system has always been
chara "erized by the cooperative interrelationship of
federu., state, and local governments. . . . All three
levels serve the same people, generally share the goals,
and are faced with the same demands. Amerfican governments
have traditionally assumed responsibilities only in response
to public demand but when the demand has arisen, it has
fnvariably been addressed tu all governments more or less
simultaneously., . . . Consequently it serves little purpose
to think of the federal, state, and local governments

pro
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separately without considering the way in which they
. [
function as parts of a single system,??

Considered nationally, each area of public concern is a super-
system or multi~level network of interrelated and interacting organ-
izations. The structure of each super-system liuks organizations at
the federal, state, county or intermediate, and local levels of
goverumental jurisdiction (Figure 6). 1nis form of structure requires
Intergovernmental collaboration and cooperation. In this regard,
Elazar states:

Intergovernmental cooperation, no matter how patterned

or routinized, is not to be cenfused with governmental

centralization. The varicus levels of government in this

country, no matter how much they collaborate with each

other, have consiscently maintained their own separate

integrities within the framework of a comrmon partnership.

Indeed, the cooperative system implies the existence of

partners with legitimate 'personalities' and aspirations.

Tt.us the single system is also a system of systems.5

This governmental super-system or system of systems establishes
and maintains vital relations in each area of public concern. The
goals of the super-system are its primary integrative aspect and, thus,
all intersystems relations are functional in the sense that they are
established to facilitate goal attainment. Intergovernmental programs
are usually developed, installed, and operated as vehicles for goal
attainment in each area of public roncern. Generally, thece programs
result from federal or state initiated financial incentive legislation.

Federal action in the public interest must be taken in the absence

of decisive action and deliberate efforts by lower leveis of governmental

55Daniel J. Elazar, 'The American Partnership: The Next Half
Generation,' in Edgar L. Morphet and Charles O. Ryan (eds.) Prospective
Changes in Society by 1980 (New York: Citaticn Press, 1967), p. 102.

o ~ %Ibid.
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Figure 6
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jurisdiction to effect required societal change. Many people confuse
this form of federal initiative and leadership with iIncreased federal
control and centralization of power and authority at the federal level
of governmental jurisdiction. With respect to governmental power,
authority, and control in the United States, Elazar stresses:

There is no single center of authority or power in
the United States, rather there are many centers: located
in the fifty states as well as in Washington by constitu-
tional design, in myriad localities by constitutional
tradition, and in non-governmental institutions as well.
Thus government in this country 1s not decentralized by
virtue of decisions made in Washington but is non-
centralized by the very terms of the constitutional com-
pact which gives the states (and, by extention, their
local subdivisions) primary authority as a matter or right.

The existence of noncentralized government has meant
that, despite the increase in both the nation and state
-oles 1in many programs, domestic activities from education
to the war on poverty are subject at all times to maximum
local control. The larger governments set standards, pro-
vide funds, offer technical assistance, and do many
important things to stimulate local activity, but ulti-
mate control -over the programs remains, to a great extent,
vested in the local community.57

11i each area of public concern, society establishes purposes,
priorities, and policies to regulate or control achievement. The goals
set by society constitute the major integrative aspects of each area
of public coucern and its related super-system. Goals are societal
images of desired future states which society 1s attempting to attain.
Once realized, goals become parts of society or its environm:nt and
hence cease to be goals. In the area of public education, goals define
the purpose of education in society and without purpose there would
be no reason for individuals to cooperate or for trying to organize

them. Every educational organization and each of its parts are

571bid., p. 103.
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expressions of societal goals for public education. At eviry level

of governmental jurisdiction and system organization goals and related
sets of subordinate objectives serve as communication referents and

as guides to achievement.

Organizations at each level of governmental jurisdiction in the
educational super—-system perform highly differentiated but related
legislative, executive, managerial, and operational functions toward
the achievement of purposes for which the system exists (Figure 7).
Such diversified and separate performance cannot be left to chance but
must be managed. For this reason, society establishes and supports
or maintains systems of organizations and programs as vehicles for
goal attainment.

Regarding the origin of an educational system, James states:

The whole system develops out of societal demands for services.

The system stays healthy as long as it is responsive to those

demands. It withers when it fails to be responsive to these

demands, and other institutions grow to perform the functions.

We have many subsystems that have grown to replace the func-

tions once performed or intended to be performed by the public

school.

Educational systems are complexes of formally structured and highly
differentiated organizations to which are delegated the societal functionms
of conserving past learning and transmitting this accumulated wisdom
to new generations in society. The system functions in satisfying the
acculturalization, socialization, and ecosystemization needs of

individuals and, thereby, to prepare them for future roles which can

be expressed in terms of verifiable societal benefits, competencies,

584, Thomas James, '"Conclusions and Summary of the Conference,"
Patterns for the Administrative Curriculum Development &nd Instructional
Improvement (Sacramento: California State Department of Education, 1965),
Q  pp. 66-69.
ERIC
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skills, knowledges, and evaluative states to be achieved.

Planning and Controlling Achievement

An educational system 1s so complex that the actions of 1ts component
organlzations and the system as a whole must be regula =d. Explicit
statements of goals and verifiable performance objectives are used
as primary referents in the establishment of an output-oriented
planning and control system or regulatory mechanism. When such
structures or mechanisms are instituted in systems of organizations,
they usually involve strategic planning and policy making, management
control, and operational control. The integrated mechanism is '"a
distribution of means used by an organization to elicit the performances
it needs and to check whether the quantities and qualities of such
performances are in accord with organizational specifications.”59

Early books on management theory stressed planning, executing,
and controlling as the principal functions of organizational managers.
In developing a framework for the analysis of planning and control
systems, Anthony stressed three levels of functional activity.60 He

" "management control,"

defined these levels as ''strategic planning,
and "operational control.' In support of these functional activities,

he defined "informalion handling' and "financial accounting."

59 Amitai Etzioni, '"Organizational Control Structure," in James G.
March (ed.), Handbook of Organizations {(Chicago: Rand McNally and
Company, 1965}, p. 650.

60Robert H. Anthony, Planning and Control Systems: A Framework for
Analysis (Boston: Division of Research, Graduate School of Business
Administration, Harvard University, 1965), pp. 1-23
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Anthony piresented the following definitions relative to his concep-
tualization of a planning and control system analysis framework:

Strategic planning is the process of deciding on
objectives of the organization, on changes in these
objectives, on the resources used to attain these
objectives, and on the policies that are to govern
the acquisition, use, and disposition of these resources.

Management control is the process by which managers
assure that resources are obtained and used effectively
and efficiently in the accomplishment of the organization's
objectives.

Operational control is the process of assuring that
specific tasks are carried out effectively and efficiently,
Information handling is the process of collecting,
manipulating, and transmitting information, whatever its

use is to be.

Financial accounting is the process of reporting
financial informatlion about the organization to the
outside world.®!

Based on the three levels defined by Anthony, a model of
"levels of organization and categories of purposes' can be defined for
public education. Policy making has been added to the top level of
the model which corresponds, approximately, with the legislative and
executive levels specified as the top two levels in Figure 8. Four
separate but related sets of purposes can be defined relative to the
three levels of organization. As indicated, there is considerable
overlap among the individual sets of organizational, program, curricular,
and instructional goals and objectives.

To the "information handling" and "financial accounting' support

functions of Anthony, the author adds ''performance and output accounting.'
Y P g

Performance and cutput accounting is the process of reporting performance

and output information about the organization to the outside world. This

support function is required by societal systems surrounded by

611pid.
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technolugically-oriented cultures. It focuses upon fulfillment of the
societal requirement for "hard data' relative to the goal-directed
achievements of societal organizations. It is central to the growing
concern by many members of society that public education be made
more efficient and effective.

In this regard, Keppel and Pfieffer state that:

. . . As the society becomes ever more technologically
oriented, and as its members become ever more used to
making decisions on the basis of ''hard" data, it seems
reasonable to suppose that education will have to provide
more ‘'hard data' about itself. Such information will
include both more data on the progress of the individual
in learning specific subjects, and data on the success of
the educational enterprise as a whole.

But mere reporting will probably not be enough for a
culture that is technologically oriented. There will be
demands for facts and for judgments on the cost efficiency
of techniques of instruction--demands that education is in
general unable to fulfill today. One may well argue that
such an expectation is ironic in view of the probable
resistance of youth to the very idea of the technological
culture. But‘such a culture is nevertheless likely to be
profoundly cost conscious, if you will--and the processes
of government will increasingly be subjected to systematic
analysis along these lines. There seems no reason to
believe that education will be a special e&ception.

Nor will the increasingly technclogical society stop
at cost factors alone. It is of its very nature to increase
in specialization and to lay heavy emphasis on the rational
organization of its affairs. Increasingly, it will be
assumed that such specialization and rationalization lead
to both efficiency and effectiveness.

The growing public concern for greater efficiency and effectiveness
has prompted public policy decision makers to require the design,
development, implementation, and use of improved planning and control

systems that feature accountability and accomplishment auditing procedures.

62Francis Keppel and Heinz Pfeiffer, ""The Changing Demands on
Education," in Edgar L. Morphet and David L. Jesser (eds.) Planning for
Effective Utilization of Technology in Educaticn (Denver, Colorado:
Designing Education for the Future, 1968), p. 54.
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Accountability and Accomplishment Auditing
in Public Education

In most areas of public concern, a multi-level, multi-organizational
super-system exists to regulate or control the attainment of societally-
preferred future states or goals. The essence of control is a network
of relationships that establish financial, performance, and output
linkages throughout the super-system. The educational partnership
is revealed primarily as a nation-wide accountability structure that
is instituted to assure z2ffectiveness in goal-directed achievement and
efficiency in the utilization of available inputs.

Accountability may be defined as the quality or state of being
accountable, responsible, or liable. In essence, the term "accountability"
connotes the following concepts: (1) "subject to an authority;" (2) "sub-
ject to penalty in case of default;"” (3) '"responsibility for one's
own actions for which one may be called to account;™ (4) "subject to
contrel and review by a designated authority under certain conditions;"
and (5) "legally bound or morally obligated to fulfill the requirements
of a specific goal-oriented mission."

Many elected public officials recognize the value of implementing
an accountability system in public affairs. The combined efforts of
concerned public agencies at all levels will lead to the development
of such a system. This trend to establish accountability systems in
public affairs represents only one instance in a growing movement by
public officials to establish mechanisms which will provide them
feedback-information relative to how public funds are expended, what
services are performed, and what outcomes are achieved. Essentially,

their deliberate efforts to secure an accounting of the financial,

-84~ 'S5
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performance, and output aspects of public enterprise in terms of tiw
purposes to be achieved illustrate the phenomenon of accountability.

Accountability is established by means of explicitly-stated strategic
plans which translate societal values, needs, and desires into the
policies of public enterprise. An accountability system is defined
relative to the strategic plans, available inputs, and expected
outcomes of an enterprise. The system creates reciprocal authority
and role relations between organizations and levels of organization.

Such relations are essential for the effective, efficient, and
responsible management of financial expenditures and perfurmance.

The key level of organization in an accountability system 1is the
operational level because it is there that task-level accomplishments
result in incremental progress toward desira goals.

Accountability concepts and principles are based as much on democratic
ideals, faith in one's fellow men, and trust as they are on surveillance
and control. ?hgy can be utilized to facilitate achievement of effec-
tiveness and efficiency in the renewal, regulation, production, support,
and maintenance programs of a public enterprise. An accountability
system can be defined for each program in terms of relevant strategic
plans, available inputs, and expected outcomes. Program performance
can be examined in terms of essential input and output exchanges which
the enterprise transacts with other sectors of society (effectiveness
relations). When implemented in an enterprise such as public education
they promise improvement in: (1) the quality of educational program
performance and learning outcomes; (2) the nature and quality of
educational programs; (3) the efficiency and effectiveness of educational

programs; (4) positive relationships between the societal costs and



the societal values of public education and educational programs;

(5) the quality of information available to pollicy decision makers;
and (6) the quality of policy and management decision making in public
education.

Education, as a public enterprise, is a multi-level, multi-
organizational system of interrelated and iInteracting educational
agencles. Each agency In the system possesses considerable autonomy
in policy decision making and the management of its affairs. However,
since each agency 1is one part in a larger system, policy decisions
made by agenciles located at higher levels of organization exert consi-
derable Influence on agencies located at lower levels of the system.

The most powerful means available to Federal and State agencles for
exerting renewal influences on intermediate and local-level agenciles
is through the use of voluntary grant-in-aid incentive programs which
require accountability on the part of agency participants.

Accountability requirements can be instituted in an effort to assure
the quality of learning outcomes from educational programs which promise
to demonstrate and achieve significant societal values. As a condition
of voluntary participation, each educdtional agency would be asked to
make the following formal provisions for accountability:

1. To specify program objectives using verifiable performance
terms,

2. To adopt and use systematic procedures in the development,
installation, operation, and management of educational programs.

3. To develop a comprehensive evaluation plan which can be
implemented and used to measure: (a) continuous progress
toward specified objectives, (b) the quality of program
outputs, (c) the efficiency and effectiveness of the
operations and methods-means used to erfect planned change
or renewal, and (d) the efficiency and effectiveness of
program management.

-86-
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4. To institute independent educational accomplishment audits

by outside technical assistance resources to verify program
progress toward specified objectives.

A system of accountability for an educational system must be
designed in terms of significant legislative, executive, managerial,
and operational relations and actions. 71lhe system must be flexible
enough to accommodate a variety of individual, organizational, and
managerial behaviors. It must be adaptive in terms of wide diversities
in capability, involvement, interaction-influence, and organizational
change contexts, An accountability system must be designed to be
responsive tu changing socletal values, expectations, needs, goals,
and demands. It nust provide for the continunus appraisal of
organizational practices and pro’ucts as well as for performance and
financial accounting.

An educaticnal accomplishment audit is a regular examination and
review of an educational agency's demonstrated prougram performance and
outputs by an independent auditor for the purpose of verifying reported
educational accomplishments. ‘The audit, in this sense, may be broadly
described as the process by which the auditor establishes positive or
negative correspondence between explicitlv-stated strategic plans for
putlic education (i.e., philosophies, purposes, priovrities, and policies)
and the actual facts or detalls of agency program performance and outputs.
Educational accomplishments are positive improvements in educational
program performance and outputs that can be verifled as having become
a fact >f accomplishment during a specific period of time.

An educational accomplishment audit is performed to verify relative
progress toward prespecified purposes according to strategic plans and
reports., Audit findings or results are delineated {n an audit report

ERIC
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which identifies the areas of program performance and outputs selected
for verification and the agency accounts examined and reviewed. It
should define the basis on which the examination and review were made,
delineate the examination and review procedures used, and express an
expert opinion regarding the findings or results of the audit. The
expert opinion should state the extent to which an agency's program
performance and output accounts (1) present fairly its actual educa-
tional accomplishments; (2} are in conformity with generally acceptable
educational accomplishment accounting principles and practices; and

(3) are consistent with explicitly-stated strategic plans for public

education, baseline comparison indices, and past accomplishments.

Summary

Planned interdependency and accountability are essential elements
of intergovernmental cooperation and collaboration in the management
of sucietal systems and planned changz. Any pervasive societal change
as for example in the area of public education, that entails a major
commitment of political, legal, social, economic, and/or technical
resources and which promises to affect all uf society must be preceded
by a change in policy. In this regard, Oettinger emphasized that
"changing education policy is comparable in impact to changing national

detense polic)‘."(’3 A Change in educational policy would affect the

63Anthony G. Oettinger, Run, Computer, Run: The Mythology of
Education Innovation (Cambridge: Harvard University Press, 1969)
v, 43,




behavior of all individuals and organizations in the educational super-
system.

The ''new federalism' that characterizes the dynamic aspects of all
societal systems is based on specific principles of intergovernmental
collaboration which include: (1) national supremacy, (2) broad national
legislative and appropriation powers, (3) noncentralized government,

(4} maximum local control, (5) planned interdependency, and (6) accounta-
bility. These specific principles are guaranteed in the American
partnership through a number of key mechanisms that include: (1) separation
of powers (executive, legislative, and judicial)} at each level of
governmentj (2) separate administrative structures at each level of
government; (3) nondisciplined, noncentralized party systems; (4) routinized
interaction-influence between centers of power in the management of

change; (5) regular intergovernmental consultation, and (6) grants-in-

aid from higher to lower levels of governmental jurisdiction,

As previously stated, educational organizations are vehicles of
planned societal change. They are regulated by complex policy decision-
making processes which experfence the dynamic effects of policy formulatfon
and policy implementation interaction-influence. Policy decisions are
the primary bases for management action and planning. What is needed
is a new perspective of educational management that is oriented toward
the policy-formulation and policy-implementation leadership requirerents
of public enterprise in a continuously changing cultural, societal,

and environmental setting.

<o
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CHAPTER 1V

AN EDUCATIONAL MANAGEMENT SYSTEM PERSPECTIVE

The central theme of educational management centers upon individual
learners and public policy decisions. The public interest in education
extends from the broadest dimensions of the cultural environment through
social processes to each individual. Therefore, an educational system
must consider the total range of human concerns and pluralistic values
operative in public policy decision making. There is need for clearer
exposition and dialogue on both the means and ends of education.
Education is a function of socilety and its cultures. The roles and
purposes of education are determined by the character of existing

social institutions and by the values of the culture.

A System Approach to Educational Management

A system approach to management presents both an adaptive framework
and a strategy that can be used to design, develop, implement, and use
programs of planned change. Principal emphasis {s upon the development
of procedures which can be used to manage the course of planned change
and whizh can be made operable within the prevailing organizational

change context.



Thest: procedures utilize the informational benefits gained through
the involvement of people in such activities as: (1) appraisal . f
educational requirements, performance, and achievements; (2) analysis
of the cultural environment of education:; (3) assessment of educational
needs; (4) determination of purposes and priorities for action;

(5) appraisal of relevant knowledge and technology; (6) appraisal of
relevant educational programs and their demonstrated achievements;
and (7) analysis of organizational, educational system, ard environ-
mental relations and interactions.

Educational management consists of seven critical functions as
depicted in Figure 9. These functions can be specified as: (1) assessing
the origins and determinants of policy; (2) appraising organizational
and relevant environmental purposes, priorities, policies, and programs;
(3) forecasting probable alternative states and requirements;

(4) exercising policy decision making leadership; (5) developing and
installing required course(s) and/or method-means for action;

(6) performing managerial responsibilities; and (7) determining the
effectiveness of performance. Each of these functions must be performed
with due respect for relevant vurganization-environrent relations and
environmental values, expectatious, needs, and goals.

Most management attention is usually focused upon the operational
areas of the organization. Management functions in these arcas include:

1. Exercising leadership in the negotiation, adoption, and

specification of the organization's long-range goals and
intermediate and short-range objectives.

2. Defining the expected and/or desired characteristics of

outputs required to attain these goals and/or achieve
specified objectives.

3. Appraising the precise quality and quantity of the organization's

. inputs (resources, information, and energy) and defining input
\ -
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characteristics and process elements in terms of organiza:ional
objectives and the characteristics of desired cutputs.

4, Determining the operational requirements, processes, and
functions necessary to systematically transform organizational

inputs into desired outputs.,

5. Establishing time, cost, and perforinance requirements and
relations.

6. Planning, developing, coordinating, directing, motivating,
and controlling organizatiocnal efforts in performance.

7. Establishing accountability for performance.

8. Allocating, integratinz, and conserving the organization's
inputs so that they are utilized efficiently and effectively
during the process of transforming learner input behavioral
characteristics into desired output behavioral characteristics,

9. Handling information and using it as a basis for effective
communication in support of organizational decision making,

management, and problem solving.

10. Solving legislative, executive, managerial, and operational-
level problems.

11. Making management decisions in terms of organizational policy.

Each of these managenent functiouns nust be perforred within the
limits of the organization's legal Jurisdiction and the scope of its
defined policy. Management performance is limited further by areas
of responsibility assigned and patterns of authority delegated by the
legislative or policy-making body. Therefore, management performance
must be made both responsive and responsible to legislative and
executive decisions.

Each function of management must be performed according to policy
decisions. Management action must center upon policy and effective
achievement. Therefore, emphasis in management must be upon the
control of perfuormance through the establishrent of a system of
accountability for performance fn th: organization. Siace managemeat

action must take place within the prevailing organizational change

{’\3 ~91-



context, the latter must be continuously appraised. The results of

such appraisals must be formulated into operational context descriptions,
Such descriptions should include the characteristics, conditions, and
situations indigenous to the operational context which are relevant

to present and/or expected future operational states.

Control is a management function that is implemented to assure that
performance proceeds according to plan. The control function also
provides for timely execution and revision of plans; that is, as
significant deviations from plans occur, they are corrected or taken
advantage of by appropriate adjustments. Control involves management
in the definition and the assignment of responsibilities according to
objectives and functions. In addition, management must match assfgned
responsibilities with the relevant information required to execute
them in the most efficient and effective manner. Thus, the essence
of control is action which adjusts performance to specified or revised
standards 1f deviations occur.

Feedback control procedures establish closed-~loop patterns of
relationships between management and the performance units to which
are assigned responsibilities for performance. Feedbock is the property
of such closed-loop patterns, which permits the demonstrated performance
(outputs) to be compared to performance objectives, plans, and Inputs.
The principal function of management feedback control prucedures {s
that they facilitate the estimation of variance occurring during
performance.

A set of management feedback control elements includes:

1. Statements which define desired and valued outcomes, results,

ends, outputs, and/or end states of performance which have
been specified using verifiable terms.

ERIC ,
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2. ‘lequirements and specifications which detail the requisite
conditions which must be managed, met, and/or maintainec
in performance. These conditions include: (a) the limits
that are operative;64 (b) the constraints which must be
managed;65 and (c) the initial, interim, and terminal
conditions of performance. -~ -

3. <Criteria which can be used to measure achievement, degree of
change, rate of change, type of change, direction of change,

commitment to change, and other factors in performance.

4. Description of the expected course and/or method of action
specified in the policy decisions.

5. Motivational rationales which legitimate and justify the
expected course and/or method of action in terms of organi-
zational purposes. The rationales must effectively communicate
the spirit and the intent of the policy decision and provide
an incentive for performance. They should be tailored to
each performer's operational frame of reference, using
language that {s meaningful to him.

A generic management model (Figure 10) can be used to analyze the
exlisting relationships between pnlicy determinants and steps in a
management process which can be used to systematically transform
policy decisions into desired outputs. This model stresses the design

process which {s utilized in developing, installing, and operating

programs of planned change.

O
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640 imits are defined as boundaries and/or boundary conditions which
act in terminating, circumscribing, or confining performance. Limits
include those requisite conditions which must be accepted as being
operative and which cannot be changed during the course of performance.
Limits include legal, financial, time, spatial, informational, materiel,
and/or energy conditions.

05Constraints are forces operating within and/or across performance
boundaries which affect purposive efforts in achievement. Constraints
can be managed (i.e., reduced, eliminated, redirected, etc.). They may
be positive or negative in nature and are usually generated by human
beings or performance relations and actions. Among the most important
sources of constraining forces are: processes, controls, procedures,
plans and strategies, contexts, communications, capacities, capabilities,
and other management considerations.
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First, the policy decisions instituted by the Congress, state
legislatures and state, county, and local boards of education must be
assessed systematically. Decision elements must ce appraised so that
performance requirements may be specified, negotiated, and/or reconciled.

Second, performance requirements must be analyzed into an array
of performance specifications and corresponding criteria. Specifications
are precise statements containing minute descriptions or enumerations
of performance characteristics. Such characteristics detail the
required rature of performance and facilitate task achievement through
job definition. Criteria are standards which can be used to measure
achievement and determine the worth of performance and its outcomes.
Criteria can be defined for each performance specificatioa. Thus,
specifications and criteria enable management to specify and verify
relevant performance variables.

Third, management must structure objectives in verifiable
performance terms. Objectives serve as communication referents and as
guides for action in performance. Well-formed objectives contain
four component statements: (1) the desired and valued ovutcomes, results,
ends, outputs, and/or end states to be achieved; (2) *he requisite
performance conditions {(requirements and specifications) which must be
managed, met, and/or maintained in performance; (3) the criteria which
can be used to measure achievement, change, and other perfornance
factors; and (4) motivational rationales which legitimate and justify
the course and/or method of action to be taken and the expected outcomes
to be achieved in terms of individual, organization, and environmental
purposes, priorities, policies, and programs.

Performance objectives must be specified using verifiable performance

40y =91
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terms. That is, terms which are meaningful, demonstrable, observable,
and/or measurable. Such terms are usually structured using demonstrable
and/or observable verbs, measurable nouns, and performance descriptors.
Thus, each element of performance would be specified using one or more
of the following terms:

1. Appropriate verbs which denote the action to be taken and
enable the action to be demonst:ated and/or observed. The
action to be taken has relevance to the extent that it is
identical to, or supportive in the development of, the
output behavior required of the performer in the expected
future and/or evaluative state.

2, Measurable nouns which denote the object of the action to
be taken., This element is used in performance terrs to
identify what is being acted upon, and it also serves as an
aid in directing performance efforts.

3. Descriptors, modifiers, intensifiers, and other terms which
describe the object of the action or the action to be taken.
Such elements tend to make the action and/or object more
meaningful and also deter misinterpretation.

In this discussion, performance refers to the execution of duties
which must be completed in a specific manner or according to specified
purpvses. Further, it is assumed that performance is controlled by
planned expenditures of effort and measured using criteria of relevance.
When regarded in this manner, all performance must be justified and
explained in terms of purposes, relations, and actions. When performance
1s specified in verifiable terms, it can be managed and replicated.

Fourth, plans and strategies must be developed for the achievement
of objectives. They are developed with due regard for: (1) established
purposes, priorities, policies, and programs; (2) relevant performance
aspects or factors which exist in the organizational change context

of reference; (3) probable alternative future states and/or operational

contexts to be experienced; (4) available performance alternatives:

(5) probable consequences to be experienced: and (6) expected levels

~GRa 'f l..“



of effectiveness to be achieved.

Fach plan details a course and/or method of action together with
appropriate management feedback control elements. A plan should be the
"best" alternative solution which will satisfy performance requirements
in terms of specifications and criteria. A strategy, on the other hand,
1s designed to tailor the plan to the operational context in which the
plan is to be implemented. A strategy is developed to assure the
success of a plan in terms of existing performance capabilitles and
prevailing operational situations and conditions. Strategles embody
necessary comnunication elements to make the plan operative and
manageable in a particular change context. Thus, integrated plans and
strategles constitute satisfactory management alternatives for
effecting planned change.

Fifth, management develops specific procedures which can be
implemented to facilitate the achievement of desjired performance outputs,
cognizant of internal and external constraints. Management procedures
provide a basis for the establishment and maintenance of equilibrium
in performance. Procedures result when the validity, relevancy,
feasibility, acceptability, and reliability of plans and strategies
have been determined. Further, management procedures generally are
developed for those operations and/or processes which are routine «
must be replicated continuousl§ in performance. Thus, the developn
of management procedures facilitates the achievement of optimal and
consistent performance outcomes.

Sixth, demonstrated performance is evaluated, using defined
feedback control elements. Because most performance in an educati.

organization is output-oriented (i.e., conversion of input behavio:
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characteristics into desired output behavioral characteristics), both
efficiency and effectiveness measurements are made. Performance must
be defined ‘n terms of objectives to be achieved rather than jobs

to be performed. Thus, performance can be made directly relative to
desired outputs and key input-output realtionships.

Educational organizations are created to catalyze and facilitate
the transformation of specific input behavioral characteristics of
learners into desired and/or valued output behavioral characteristics.
The individually and future-oriented change programs developed, installed,
and operated to effect desired and/or valued behavicral transformations
constitute the performance process of an educational organization.

All process requirements, specifications and criteria, objectives,
plans, strategles, and precedures must be sensitive to desired learner
output achievements.

One of the most important judgments to be made in evaluation is
that of determining the worth of performance and its contribution to
the achievement of desired and valued outcomes. Contribution is defined
as the positive difference between inputs and outputs. Thus, contri-
bution is measured by determining the positive change in characteristics
which occurs during the course of performance. The worth of its
performance centributicns in the achievement of organizational
objectives is regarded as the effective productivity of a performance
unit.

Last, the effectiveness of outputs is determined. Such deter-
minations are made by environmental judges, who appraise outputs in
terms of their perceptions of benefits, Judgment decisions are based

upon environmental values and expectations. Effective outputs provoke

o
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new organizational inputs from the environment. Thus, the organization
1s an open system that engages Iin constant transactions with 1its
environment. These transactions constitute a closed-loop pattern of
value-based relationships which exist between the organization and

its environment.

The centrality of values and perceptions of values in the analysis
and evaluation of performance and its cutputs cannot be overemphasized.
An individual will judge the adequacy of performances, outputs, and
achievements In terms of his perceptions of societal values and his
understandings velative to what constitutes effectiveness. His
perceptions and understandings are strongly influenced by the frames
of reference he has developed based on experience and the internal
and external vantage polnts which are available to nim for observing
and measuring performances, outputs, and acliievements. The centrality
of values in an analysis of performance cycles is depicted in Figure 11,
This cycle of relationships should be reviewed in terms of the
management models previously presented.

A system approach to management focuses upon organization-environment
relationships. In addition, relevant input-output relationships are
identified, an&lyzed, and defined in relation to organizational purposes.
Management is based upon clearly defined objectives which are specitfied
using verifiable performance terms. Emphasis in management is upon
feedback control procedures, which lead to efficiency and effectiveness
in performance. Finally, all performance is managed so it will result

in desired benefits for society.

Q
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Figure 11

CENTRALITY OF VALUES IN AN
ANALYSIS OF PERFORMANCE CYCLE
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lanagement by Objectives

Cne of the most important features of a system approach to
management is that it facilitates managemeut by objectives. Management
by objectives is possible because each objective specifies critical
feedback control elements which can be used to manage performance.
Statements of verifiable performance cbjectives define expected outcomes,
performance requirements and criteria, and motivational raticnales
that can be used to manage performance at appropriate levels in an
organization.

Objectives are important management tools because they define
the purpose of organization and without purpose there would be no
reason for individuals to cooperate or for trying to organize them.
Every organization and each of its parts are expressions of tlhie purposes
of that organizaticn. At every organizational level of performance,
objectives serve as communication referents and as guides to achievement.
Therefore, an integrated, time-phased hierarchy of objectives that is
ordered using a milestone events calendar in which actions directed
toward the achievement of cbjectives can be sequentially allocated to
finite periods of time constitutes a master plan for the management
of performance.

It must be remembered, however, that objectives are tentative in
nature. They must be appraised continuously in terms of changing
societal values, expectations, needs, and goals. DManagement must
sense continucusly the cultural environment of education in order to
determine the validity and relevancy of its current objectives. The

validity of an objective is established using evidence that can be
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empirically verified. The evidence required for determining the
validity of educational objectives is derived through the analysis

of: (1) policy decisions; (2) social change requirements; (3) societal
goals for education; (4) educatinnal needs of specific target popula-
ticns; and (5) relevant societal values.

‘The relevancy of an educational objective is determined by the
degree to which it facilitates achievement which fulfills social change
requirements. A high state of relevancy is established when statements
of objective components are identical to evaluative state performance
specifications. Other states of relevancy can be established by the
degree to which statements of objective components lead to performance
which supports the achievement of desired social change requirements.

Objectives can be defined as central elements in a cycle of
decision relationships (Figure 12). 7The following decision relation-
ships are defined to exist in the cycle:

1. Relevant infermation, when related to performance objectives,
provides a basis for making decisions.

2. Decisions made in relation to objectives lead to performance.

3, Appraisals of demonstrated performance, using relevant feedback
control elerents, provide an indication of the significant
contribution being made toward the achievement of specific
objectives.

4. ‘The contribution of a performance unit, when related to
objectives, produces an indication of that unit's effective
productivity.

5. Effective productivity of a performance unit is determined
in relation to the achievement of organizational purposes,.
Defined performance objectives enable management to determine
the worth of a performance unit's effective productivity
and assign values to its performance outputs.

6. The values assigned to performance and/or performance cutputs,
when related to objectives, provide a basis for the specification
of criteria. When educaticnal programs achieve desired levels
of vatued outcores, society generally specifies more ambitious

Q levels to be achieved.
ERIC o
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Figure 12

THE CENTRALITY OF OBJECTIVES INA CYCLE
OF DECISION RELATIONSHIPS
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a basis for performance measurement.

7. Criteria of relevance, when related to objectives, provides

8. The measurement of performance in relation to objectives

yields pertinent data.

9, Pertinent data constitute primary inputs for the
evaluation, and interpretation of performance in
to objectives.

analysis,
relation

10. The analysis, evaluation, and interpretation of pertinent
data, when related to specific objectives, ylelds relevant

information for decision making.
The foregoing relationships emphasize the importance
objectives in verifiable performance terms. lhe cycle of
relationships outlined in Figure 12 Is oriented to future

the fulfillment of future requirements. The cycle can be

gain critical feedback information in advance of decision

of specifying
decision

time and to
used to

acts through

the use of simulation techniques which allow management to: (1) predict

future operational requirements and contexts; (2) select alternative

courses and/or methods-means for action; and (3) predict the probable

consequences to be experienced if specific alternatives were implemented.

Thus, the cycle of decision relationships can be used to assess the

probable effects of alternative management actions without disturbing

the on-going state of operational effectiveness in the system.

FEducational Management and Organizational
Decision-Making Processes

Quality outcomes of organizational decision-making processes

depend upon specific management relations and actions. The significant

management relations in organizational policy decision making are

depicted in Figure 9. This model reveals that management must perform

Q
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four primary activities before organizational policy decisions are
made. It also reveals three additional management activities regar.ling
the implementation of policy decisions.
The principal aspects of making organizational rnlicy decisions
are presented in Figure 13 using a flow block dlagram format. This
model reveals that an apprailsal of relevant information is performed
as a first step in policy decision making. ‘TThis apprailsal is performed
with due respect for the philosophies, purposes, priorities, policies,
programs, and past commitments of the organization. As a second step,
the model specifies that an appralsal of alternative choices should
be made concurrent with an assessment of the probable consequences
which will be experienced by the organization i1f a specific alternative
i1s selected. These two concurrent activities are performed as integral
functions of one another in an effort to determine the long-range,
intermediste-range, and short-range implications of each alternative
choice-consequence relation for the organization. Thereafter, a
selection of preferred courses and/or methods-means for action and
change can be made in terms of desired and predicted outputs, values,
costs, levels of effectiveness, risks, and uncertainties. Every effort
should be made to define risk-gain factors in terms of the probabilities
and requirements that can be associated with goal-directed achievement.
Policy decisions are necessary prerequisites for performance in
any social system., Significant changes in outputs require corresponding
changes in policy. All performance must take place within the pattern
of authority and the scope of assigned accountability established by
the policy-making body of the system. Policy decisions decide courses
and/or methods of action to be taken and specify requisite conditions
ERIC
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that must be managed, metr, and/or maintained in performance.

Further, policy decisiins constrain and define limits for all
organizational performance. Such decisions are usually made in direct
relation to stated goals, desired outputs, and defined policy of the
system. Quality decisions and decision-making processes require
significant sets of relevant information. Thus, the information
gathering and handling procedures of the system must be designed to
meet the significant informational requirements of decision makers

and decision-making processes in the system or organization of reference.

A System Approach to Planning and Management

Effective planning and management depends upon the nature and
cuality of the information that can be gathered for decision making.

A system approach is designed to secure complete, accurate, relevant,
and timely information which can be used to assure the quality and
effectiveness of organizational performance and outputs in relation

to prespecified objectives, The entire approach can be made sensitive
and responsive to the explicitly-defined time, cost, value, and
tecinical requirements of planned change.

Managers who possess proficiencies in the use of system analysis,
synthesis, and evaluation techniques are atle to: (1) assess relevant
change contexts; (2) construct adaptive frameworks and change models;
(3) formulate plans and strategies for effecting change; (4) find
organizational and management problems; and (5) provide viable

alternatives for problem resolution. Each of these activities are

-

. []{jkjerformed in an effort to secure valid, factual, and reliable information
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for the development, installation, and operation of effective public
education"programs.

Through the utilization of a system approach in planning and
management, the variety and quality of information secured for organ-
izational decision making will be sufficient to: (1)} define the goals
and verifiable performance objectives of needed and desired educational
programs; (2) define preliminary program performance and output speci-
fications and criteria; (3) formulate preliminary measures of program
effectiveness; (4) generate and Jdescribe a range of promising program
alternatives; (5) predict and describe the probable consequences of
each alternative; (6) evaluate the adequacy of each alternative in
light of its probable consequences; and (7) select a satisfactory
mix of preferred alternatives for goal attainment and change. The
comprehensive planning system described in Chapter V incorporates

these essential aspects of a system approach.
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CHAPTER V

A COMPREHENSIVE PLANNING SYSTEM PERSPECTIVE

A comprehensive planning system is instituted to create future
orientations and expectations among the members and clients of an
organization. It is designed tuv connect strategic planning with the
performances actually demonstrated relative to the achievement of
prespecified outcomes according to plans. A viable comprehensive
planning system requires broad, multi-level human involvement and
functions as an adaptive mechanism that produces explicit, future-
oriented plans which can be used as communication referents and as

guide: for action in planned change.

Strategic Planning and Plans

Strategic planning is a four-fold process that produces a logically-
integrated set of planning products that enables an organization to
ratlonallze its actions In terms of commonly-shared societal values
and beliefs. Tue process {nvolves: (1) the derivation and specification
of tentative statements of organizational philosophy, purpose, priority,
and pollcy; (2) the successful management of human conflict relative

to individually-held values, beliefs, goals, needs, and desires;
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(3) the negotiation of "mutually-satisficing' final statefients of
philcsophy, purpose, priority, and policy; and (4) the logical inte-
gration of the organization's strategic plans. The resulting set of
strategic plans can be used to assure that significant internal and
external relations of the organization will be effectively and efficiently
maintained relative to needed and desired future orientations and
expectatiouns,

An organizational philecsophy is a system of values, beliefs,

concepts, and attitudes that serve to guide and reinforce the actions

of individuals and groups in an organization. Generally, it is specific
to a broad area of human endeavor wherein it serves as a framework

for the specification of purposes, priorities, and policies.

Organizational purposes are goals and objectives vhich define the

intended or desired ends and/or end states of actien and chaunge. A
goal is a universal, continuing purpouse that provides pembers of an
organization with a sense of broad direction through time. It is
general to a wide area of human endeavor and is suggestive of a range
or set of corresponding subordinate ovbjectives., An objective is a
target for action and change which has definite temporal limitations
and performance and output parameters. Its achievement advances the
organization toward the attafument of a corresponding goal. An
integratad, time-phased hicrarchy of goals and objectives reflecting
the multi-level setting and practices o7 an organization constitutes
one furm of a master plan for action and change.

An organizational priority is a societal (external) or organizational

(internal) change variable that has been defined to have precedence in

time, position, or value. 1t {s a subjective judgment which estallishes

O
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the significance of alternative cholces and probable consequences.
Priorities are usually determined by the application of political,
legal, social, economic, and/or technical rationality to a range of
alternative choice-consequence decision variables.

An organizational policy is a preferred course of action and change

that is selected from among alternatives, in light of probable societal
futures and related choice-consequence change variables, to g;ide and
influence present and future organizational decisions. Policy serves

as a gulde to thinking and acting in specific situations. As statements
of organizational intent, policies are made to gulde others in decision
making without being so specific as to impose decisions. They are
generalizations or abstractions regarding the structure, climate, and/or
expected future behaviors of the organization.

In the absence of generally understood strategic plans, an organ-
ization's actions will of necessity prove haphazard; conflicting
proposéls will compete with each other without an effective basis for
their resolution. Each problem, as it arises, will seem novel and
energies will be absorbed in analyzing it< nature, rather than in
finding its probable causes and seeking solutions. Organizations
will find it impossible to make meaningful choices among the mass of
innovative action and methods-means alternatives with which sociological
and technological research and development programs will soon overwhelm
them. They will continue to cede the initiative to others and their
individual plans and actions will tend to become increasingly
conservative.

Many day to day operational problems result from an organization's

failure to accept the challenge of perfecting explicitly-stated strategic
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plans. Organizations have tended te ascribe their standards of
reasonable behavior to similar organizations they regard as leadeis;
they have had difficulty in defining their purposes and priorities
in relation to the revoluticnary forces loose in the world. They have
been largely ineffective in the management of internal conflict and the
resoluticn of crises. Above all, they have had a penchant for considering
their problems as primarily technical and to confuse strategic planning
with the maximum development of constraining rules and regulations.
Strategic plans translate socletal values into organizational
policy. Whether the goals of an organization are progressive or
traditional, whether it seeks to achieve or prevent change, its
strategic plans must be explicitly stated in order that they can be
used to define what purposes are worth striving for and to develop
appropriate programs for acﬁieving then. By establishing a pattern
of response in advance of crises situations, strategic plans permit
an organization to act purposely in the face of challenges. 1In their
absence, an organization will constantly be surprised by events.
Adequate strateglic plans are therefore a basic requirements for

organizational continuity and effectiveness.

A Model for a System for Comprehensive Planning

A model of a system for corprehensive planning (Figure 14) reveals

66

specific planning purp. ses and steps. It also indicates a time span

OGThe model presented was adapted from Raymond E. Kitchell's model
of "A System for Comprehensive Planning" as reported in David Novick
(ed.) Program Budgeting (New York: Holt, Rinehart, and Winston, inc.,

Q '969), pp. 340-341.
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for planning in relation to creating a plan. The primary purposes to
be achieved through the design, development, implementation, and use
of a system for comprehensive planning are: (1) to make strategic
organizational choices; (2) to translate strategic choices into programs
of planned change; (3) to translate programs of planned change into
manageable and operable plans for action and change; (4) to allccate
available Inputs to cperational units having the necessary capabilities
to effect planned change; (5) to execute plans for action and change
in terms of prespecified purposes and related outputs; and (&) to
engage In continuous replanning to assure the quality and effectiveness
of performance and related outcomes in a constantly changing world.

The planning steps in a system for comprehensive planning would
include:

1. Establishing long-range goals.

2. Developing strategies for goal-attainment.

J. Establishing intermediate-range vbjectives,

4. Developing programs to achieve objectives,

5. Establishing short-range uvbjectives.

6. Developing plans for action and change.

7. Establishing feedback control procedures which can be

instituted to insure that actiens and change will result
in goal-directed progress according to plans.

Each of tihiese steps can be broken down into subordinate planning activities
that can be perforned in an effort to secure the nature and qualiiy of
data and information needed to make informed planned change dJdecisions,
A discussion of each planning step Is presented in the next section
of this chapter.

The model indicates that the "tim- span for planning" extends
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beyond the time frame for attainment of long-range goals. This is
especially true when one considers that long-range goals are only
tentative and will be subjected to continuous analysis, evaluation,
and revision in light of evidence collected while progress is being
made along the planned course of change. Long-range goals in public
education are generally functions of society-environment impact
problems. Intermediate-range objectives are functions of major
organizational program efforts and programming activities which are
directed toward the attainment of specific long-range goals. Short-
range objectives tend to be functions of the implementation problems
which are experienced by operational units which are responsible for
executing courses of action according to plans.

With reecpect to "creating a plan,'" Kitchell has stated that
one must!

Translate the choices into statements of: Why the action

is required. Plans and resources involved. End results

expected and when. Means of measuring progress by:

(a) identifying critical planning assumptions to be

monitored; (b) specifying performance standards; (c) pre-

scribing the performance schedules to be met; sd) pre-

scribing the financial limitations to be met.

A system for comprehensive planning must be designed to facilitate
the development, installation, and operation of programs of planned
change. Programs are groups of closely related and interdependent
inputs (i.e., resources, information, and energy}, activities, and
events that are managed according to plan and which contribute collectively

to the achievement of prespecif.ed purposes. Since program alternatives

can best be appraised using activity-event networks, provisions should
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be made for the use of network-based management procedures iu plauning.
These procedures are especially valuable for determining the time,
cost, and technical requirements of performance in relation tc an
explicitly-stated objective, Knowledge of such requirements must be
secured before policy-makers can be afforded the information necessary
for informed decision making.

A comprehensive planning system for a public school district must
be responsive to national, regicnal, state, county, and district
educational geals, needs, and desires. 1If it is to provide satisfactory
plans for change (i.e., plams that are valid, relevant, feasible,
acceptable, and reliable), then the system must secure the nature and
quality of information needed to describe the alternative choices which
can be made and predict the probable counsequences (costs and values)
of each alternative, In practice, a comprehensive planning systen
must be designed te facilitate: (1) the application of relevant
knowledge to specific educational and organizational fssues; (2) the
utilization of new and/or available knowledge in multi-level, organi-
zational decision making; (3) the improvement vf educational and organi-
zational decision-making processes; and (4) the effective and efficient
achievement of community and schvol district purposes which are responsive

to the needs and desires of variovus groups of "interesteds' relative to

public education,

Discussion of the Steps in Conprehensive Planning

Each of the foregoing steps In comprehensive plaaning will be

discussed in outline form to emphasize essential plamming activities
Q
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and considerations. No claim is made regarding the completeness of
the ~utline in teims of the elements presented. However, each element
presented represents an essential planning activity and consideraticn

in comprehensive planning.

1.0 Establishing Long-Range Goals:

1.1 Critically apprailse the reflevant political, legal, social,
economic, technical, and cultural issues and problems which underlie
the mission. Define the desired and valued benefits to be achieved if
the mission is accomplished. Review the mission statement and detail
vperational definitions for each key performance term. Develop a
written description of the mission and the expected benefits to be
achieved 1f the mission is successfully accomplished,

1.2 Gather information relevant to the mission and prepare
scenarios regarding the probable alternative future states which nay
be erperienced near the end of the mission at which time it is expected
that long-range goals and related benefits will be achieved,

1.3 Set and order tentative goals for nission acconplishment.
Develop an analytical framevork (tentatlive program struccure) that can
be used to analyze the goals in relation to required outputs and inputs,
Input-output transformations, and operational activities tov be performed
in accomplishing the mission., These goals can be expected to change
during the course of mission accormplishrent as more evidence becomes
available for decision making.

1.4 Appraise anticipated mission output and performance requirerents
and criteria in an effort to define particular differcnces to be effected

o and probable difficulties whicn may be experienced during nissicn
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accomplishment,

1.5 Forecast risks and uncertainties which are perceived to be
indigenous to the mission. Develop alternative plans, strategies,
and procedures which might prove helpful in: (a) overcoming perceived
mission difficulties; (b) reducing risks; and (c) eliminating uncertainties.
Select or develop suitable methods-means alternatives for each alternative
plan, strategy, and/or procedure developed,

1.6 Develop criteria for the sclection of alternatives. Determine
how the criteria will be rarked and weighted. Establish criteria-
setting methods, procedures, aund instruments,

1.7 Appraise eacli slternative goal and mission and perforn
match-mismatch comparisons between alternatives. (Such comparisons
must account for relevant: (a) purposes, priorities, and policies;

(b) aspects of performance and of the operational context in which the
mission is to be accomplished; {c) perceptions of the cousequences to
be experienced in terms of time, cost, and perforrance estimations;
and (d) probabilities that the mission can be accomplished and the
tentative goals will be attained.)

1.3 Choose the most satisfactory goal and mission alternatives
with due regard for political, legal, social, economic, and technical
requirements and the long-range, interrediate-range, and short-range

implications of each alternative far the organization.

.

2.0 Developing Strategies for Goal-Attainment:

2.1 Review the long-range goals, scenarivs, forecasts, and basic
assurpt fons fdentified and/or defined fu 1.0, ‘legotiate, reconcile,

and/or resise thé teatative goals set for missfon accomplishment in 1.3,
Q
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Define strategic plans that can serve to activate and regulate performance
during the course of planned mission accomplishment.

2.2 Develop an up-graded and up-dated program structure that can
be used as an adaptive, analytical framework for the investigation
and appraisal of issues, alternatives, consequences, problems, objectives,
plans, strategies, and procedures. (This structure constitutes the
primary planning input to be developed and will be used as the basic
referent during all planning steps that are to fcllow.) Use the
structure to prepare a detailed description of present and probable
future states and detail descriptions of each state in terms that
are coasistent with the design elements of the framework.

2.3 Review, up-grade, up-date, and integrate the planning
intelligence gathered and/or developed in 1.2 and, using the program
structure, prepare a detailed description of the gvals and goal
states to be attained in mission accomplishment. Revise the mission
statement and operational definitions specified in 1.1. Perform mission,
function, task, and methods-means analyses in an effort to drvelop a
set of mission-related planning information that is complete, accurate,
relevant, and timely. Assess alternative courses and methods-means for
action that facilftate accomplishment of the missicon,

2.4 Review 1.4 and 1.5, then develop a profile of objectives,
major activities, and events which can be wvisualized for mission
accomplishment. Detail an activity-event network or activity fiow
diagram which can be used to establish logical relations and dependencies
between the activities that must be perfurmed to accomplish the mission.
Review and appraisc each alternative course and methods-means for action
using factors specified in 1.6. Perform match-mismatch comparisons
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between alternatives using factors specified in 1.7. Up-grade the
mission profile and other mission accomplishment diagrams to establish
the logical sequencing of objectives and related activities and events.

2.5 Choose the most satisfactory alternatives with due regard
for: (a) human involvement; (b) organizational capability; (c) interaction-
influence; (d) accountability requirements; and {(e) relevant factors
in mission accomplishment specified in 1.8.

2.6 Develop strategies for energizing patterns of human interacticn-
influence which will facilitate the application and utilization of the
total human resource potential available for gcal attainment. Develep
a strategy for continucus planning, integrate network-hased management

(PERT/CPM) procedures, and provide for the use of an in;erdisciplina;y

task force and expert copinicn in critical planning and nmanagement

activities related to missicn accomplishment.

.3.0 Establishing Intermediate-Range Objectives:

3.1 Review long-range goals, goal-directed nissions, and long-
range forecists regarding future states, outputs, and/or benefits
toe be achieved.

3.2 Review, up-grade, up-date, and integrate the planning
intelligence derived in planning steps 1.0 and 2.0,

3.3 Specify, usiung the adaptive program structure, tentative
mission objectives in verifiable performu.ace terms., Develvp, insofar
as possible, a logically-integrated hierarchy of mission objectives.
Negotiate, reconcilv, and revise the goals defined in 1.0 and .0 as
required by new evidence.

Q 3.% Appraise defined mission ocutputs, requirements, and criteria
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that are relevant to particular entry, enroute, and evaluative states
to be achieved during the course of mission accomplishment. Evaluate
each of these states in an effort to define particular difficulties,
risks, and/or uncertainties which may be experienced at various stages
of mission accomplishment.

3.5 Delineate a set of basic assumptions which will be used
in planning and directing efforts toward the acnievement of intermediate-
range objectives. (These assumptions constitute the axiomatic
foundations of the mission plan.)

3.6 Review 2.3 and 2.4, then develop alternative plans, strategies,
and procedures which can be implemented in relation to specific sets
of objectives to: (a) effect required differences; (b) overcome
particular difficulties; (c) reduce specific risks; and/or (d) eliminate
uncertainties. Select or develop suitable nethods-means alternatives
for effecting differences, overcoming difficulties, reducing risks,
and/or eliminating uncertainties.

3.7 Review 1.6 and 2.4, then develop criteria for the selection
of objective~-related alternatives. Determine how the criteria will
be ranked and weighted. Establish criterfa-setting methods, procedures,
and iustruments.

3.8 Review 1.7 and 2.4, then appraise each objective and inter-
mediate mission alternative and perform match-mismatch comparisons
between alternatives.

3.9 Choose the most satisfactory intermediate-range objective
and mission alternatives with due regard for the factors specified in
2.5 and other factors that are relevant to the achievement of specific

intermediate-range objectives and the accomplishment of related missions.
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4,0 Developing Programs to Achieve Objectives:

4.1 Use the adaptive program structure to review the issues,
differences, alternatives, consequences, problems, difficulties, risks,
and/or uacertainties that can be defined as relevant to the achievement
of intermediate-range objectives and related missions.

4.2 Perform an iterative check of planning steps 1.0, 2.0, and
3.0 in an effourt to integrate an up-dated, up-graded, and revised
set of planning intelligence. Assess the planning inputs required to
develop program plans. Mobilize and acquire the inputs (information,
energy, and resources) required for program development.

4.3 Review 3.5, then appraise alternative courses and methods-
means for action and perform match-mismatch comparisons between
alternatives.

4.4 Review 3.8, then appraise alternative courses and methods-
means for action., Perform match-mismatch comparisons between alternatives.

4.5 Choose the most satisfactory program plan alternatives with
due regard for the factors outlined in 3.9 and additional factors
relevant to particular program plan alternatives.

4,6 Design programs for the expenditure of planned change efforts
using the program structure developed in 2.2 as an analytical design
referent. Integrate an activity-event network which can be used to
assess the time, cost, and technical requirements involved in achieving
each objective,

4,7 Make a tentative allocation of organizational inputs by
programming available inputs to specific activities in accord with
prespecified objectives, responsible organizational performance

capabilities, and established program plans.
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5.0 Establishing Short-Range Objectives:

5.1 Review intermediate-range objectives, related missicns, and
de;criptions of the probable entry, enroute, and evaluative states to
be achieved. Perform‘an iterative éheck of the outputs developed in
planning steps 1.0, 2.0, 3.0, and 4.0 to up-grade, up-date, and
revise planning intelligence.

5.2 Review the program plans and programs developed in 4.0 and
define relevant program elements in terms of related short-range
objectives.

5.3 Develop a work breakdown structure using the logic of the
network-based diagrams and procedures developed in 2.4 and 2.6. (The
program structure should be used as a referent.) Forecast the workload
requirements of each program and detail requirements in terms of
necessary performance capacities, capabilities, training, and experience.
Detail ahy speclal requirements which must be m2t, managed, and/or
maintained with respect to executing programs of planned change.

5.4 TIdentify and develop alternative course. and methods-means
for action which can be defined as required for the establishment of
short-range objectives,

5.5 Identify areas of planned change which have been selected
for high consequence impact. Develop short-range objectives for such
change requirements and define criteria which can be used to measure
effectiveness, Review 3.8 and 4.5, and then appraise each short-range
objective alternatives and perform match-mismatch comparisons between
alternatives.

5.6 Choose the most satisfactory short-range cbjective alternatives

with due regard for those factors specified in 1.8, 2,9, and other

139 -125-



factors that are relevant to the achievement of specific short-range

objectives.

6.0 Developing Plans for Action and Changa:

6.1 Review the short-range objectives which have been established
and the forecasts which have been made relative to the achievement of
such objectives,

6.2 Develop an accountability system for the workload that was
forecasted based on evidence collected using the work breakdown
structure and other network-based management procedures. Assign specific
responsibllities and delegate commensurate authority for the fulfillment
of performance requirements. Analyze the intermediate and short-range
objectives and detail management and operational control procedures.
Develop feedback control networks and design a plan for management
surveillance of goal-directed progress.

6.3 Prepare detailed work schedules using network-based menagement
procedures.

6.4 Determine the time-cost~performance requirements of each goal-
directed operation and recommend necessary changes that should be made
in operations and plans.

6.5 Review purposes, priorities, and policies and recommend any
changes that are necessary to accomplish the mission. Check through
the hierarchy of plans and strategies for compatibility in multi-level
activities and consistency in planning steps.

6.6 Determine managerial requirements and specify corresponding
administrative functions which will be delegated to fulfill such
requirements. Detail job descriptions which reveal: (a) the objectives
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to be achieved; (b) the functions to be performed; (c) the relations

to be maintained; (d) the duties and responsibilities of the position;

(e) the requisite conditions to be managed, met, and/or maintained;

(f) the criteria to be used in judging the effectiveness of performance;

and (g) a rationale which can be used to justify and relate all

performance factors to the organization and its philosophies, purposes,
.. priorities, policies, and programs. Design communication networks,

channels and linkages which can be used to manage and conserve the

espenditure of effort in the system,

7.0 Establishing Feedback Control Procedures:

7.1 Appraise the legislative, executive, managerial, and
operational decision-making requirements in goal-attainment and related
mission accomplishments.

7.2 Determine the quality and nature of feedback information
required by each performance unit to develop optimal levels of
proficiency and efficiency.

7.3 Determine the informational requirements of the feedback
control or regulatory system in terms of available inputs, output and
performance requirements and criteria, outputs, input-output
transformation processes and operations, and purposes to be achieved.

7.4 Develop indices of accomplishment, quality control specifications
and criteria, and other performance standards which can be used to
observe, measure, monitor, report, evaluate, revise, and otherwise
control the effectiveness of performance and the quality of outputs
in relation to prespecified purposes.

7.5 Institute feedback control procedures which insure that
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actions and chinge will result from goal-directed progress that is
in accord with explicitly-defined plans.

The foregoing steps in comprehensive planning constitue the
integrative aspects of plenning in a planning-programming-budgeting

system.

Freds
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CHAPTER VI

A PLANNING-PROGRAMMING-BUDGETING SYSTEM PERSPECTIVE

A Planning-Programming-Budgeting System (PPBS) is an integrated
and systematic means for improving public policy decision making in
society and its component organizations. PPBS is being used increasingly,
at all levels of government, as a public policy decision-making tool
because it can accommodate variety in societal affairs, organizations,
and behaviors. As a tool, it can be made sensitive to changing societal
goals, needs, expectations, desires, demands, and values. Through
the use of a PPB system a principal focus can be established and main-
tained relative to goals, priorities, objectives, and related outputs.
PPBS has evolved as a system of concepts and principles focusing
upon policy planning, programming, and budgeting. The successful
application and use of PPBS concepts and principles depends upon the
nature and qualities of the societal context in which they are applied
and used as tools for public policy decison making. The societal
context may be broad or narrow. It may contain many complex organizations
or only a limited number of relative simple organizations. Applications
will vary depending upon the complexity of the societal context and
its organizations, their environmental settings, and their internal

and external relations and interactions.
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Among the relevant attributes of public agencies which will influence
the degree of success achleved through the application and use of PPBS
concepts and principles, are the nature and quality of their:

1. Strategic planning processes and resulting statements of
philosophy, purpose, priority, and policy.

2. Decision-uaking, communication, observation and measurement,
and evaluation processes.

3. Organizational setting, structure, climate, and management
behavior.

4, Leadership, subordinate, and peer group supportive, team
building and participation, work facilitation, and goal

emphasis behavior.

5. Organizational commitments, capacities and capabilities,
patterns of involvement, and accountability relations.

6. Organizational potentialities, current states, demonstrated
patterns of achievement, and change characteristics.

7. Improvement and renewal, regulation, production, support,
and maintenance programs.

8. Explicitly-stated output and performance requirements and
criteria.

9. Available inputs--information, energy, and resources for
decisive goal-directed action and change.

10. Attitudinal dimensions and motivational characteristics.
11. Values, norms, and roles.

12. 1Internal and external change forces, influences, relations,
and actions.

The nature and quality of relevant cultural, societal, and environ-
mental settings, relations, and interactions will also influence the
application and use of PPBS. Organizations transact input and output
exchanges with other societal elements leocated in their respective
surroundings. The effectiveness of individual organizations is
determined by the quality of its outputs as judged by their ability

, to satisfy the needs and desires of those socletal elements who receive

N
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their outputs as inputs. Organization must maintain favorable input-
output balances to maintain themselve?. The outputs they produce are
expected to provoke a new flow and supply of inputs. Since PPBS is

a policy decision-making tool, its component concepts and principles
must be applied in a manner that will strengthen the adaptive qualities

of organizations in their dynamic cultural, societal, and environmental

settings.

PPBS Design Considerations®

PPBS is an approach to decision making that is designed to help
make the probable consequences (i.e., costs and values) of major
alternative choices as explicit as possible and to encourage the use
of available choice-consequence information systematically in the
making of public policy. As an integrated system, PPBS is the logical
outcome of over fifty years of evolutionary change and improvement
in the techniques of planning, programming, budgeting, accounting, and
analysis. Norually, such changes and innovations are put into practice
quite slowly. In contrast, PPBS was introduced in the Department of
Defense in 1961 and a deliberate major effort to reform governmental
policy decision-making practice was made in 19%5 when it was introduced
in twenty other federal agencies. The effort was accompanied by political

fanfare and--in retrospect--exaggerated expectations.

*%This section and the two sections immediately following are adapted
from Jack W. Carlson '"The Status and Next Steps for Planning, Programming,
and Budgeting," in The Analysis and Evaluation of Public Expenditures: The
PPB System {(Washington: D.C.: U.S. Government Printing Office, 1969),

p. 613-798.
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PPBS helps deal with problems in a comprehensive way through two
closely related changes in .the process of making government resource
allocation decisions. The first of these is premised on the belief
that the expansion of our knewledge in the sccial and physical sciences
and of the sophistication and quantity of data holds great promise for
improving specific deczisions of the government if, and only If, this
knowledge can be brought to bear on problems at the right time and
in the right place. Therefore, one thrust of PPBS is to develop and
apply this type of knowledge in a meaningful way to major issues as
they arise.

In many areas, however, major decision points are not obvious.
Resources are committed by accretion over time, with no occasion on
which the relationship between limited resources, the universe of need,
and the effectiveness of the prograr receive specific attention. This
can result in either overinvestment or underinvestment in a particular
area. Therefore, the second purpose of PPB has been to impr:w- the

normal decision process so that quastions of comparative costs, benefits,

resource inputs, outputs, and effectiveness are routinely raired aud
comprehensively considered. Even if data or conceptual knowledge are
scarce with respect to a particular area of government activity,
improvements can be made by developing a decision process that insures
that these crucial questions are not simply ignored. The purpose is
to achieve explicitness about objectives and outputs; to aggregate
costs and programs according to objectives; to develop alternative
methods of accomplishing objectives; to analyze benefits, outputs, and
costs at whatever level of sophisticatlion is possible; and to project

the extent to which future options are mortgaged by past or present
O
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decisions. A key part of this is the development of overviews of
program areas chat display, insofar as possible, comparative data on
related programs.

The two objectives--applying knowledge to specific issues and
improving the decision process~~are very much intertwined. Nonetheless,
they are separable to some extent in both concept and practice, and
it is worthwhile to point out the difference. Many debates over
PPBS are conducted with one party talking major issues and the other
discussing the decision-making process and the need for program overvi. uws.
In evaluating PPB both must be taken into account.

If these objectives are tn be achieved, a formal system is neces: 1.
New methuds of approaching problems may evolve slowly without such a
system, but a deliberate attempt to increase the rate of change requi:.
one.

The formal systenm developed for PPB was based on several preris
First, PPBS would be tied into the budget cycle, partly because thi
is the only recurring administrative process through which almost .
major decisions must pass and partly tecause it is the government's
formal resource allecation process and decision forecing mechanism.
Second, the major responsibility for developing PPBS would belong to
the agencies. It sccemed obviocus that no improvement in the decision
processes or fncrease in the quality of information and analysis
brought to bear on major issues could be made unless the decisicn
tmakers were interested in the improvement. Third, since wmany diverse
agencies were to be covered, the system established had .o be somewhat

flexible so as to allow scope for adaptation.
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The Goals of PPBS

As a systematic tool for public policy decision making, PPBS is
an integrated process., The purpnse of PPBS is to:

1. Help decision makers allocate limit:d public resources more
effectively.

2. Reduce the portion of the budget that is "uncontrollable."
3. Understan: tne actual impact of educational programs.

4. Assure the orderly presentation of relevant analysis for
decision making.

5. 1I1d-ntify programs that no longer serve priority objectives.
6., Integrate long-trange objectives with current year budgets.

7. Connect planning and budgeting with actual performance (programs).

The Components of PPBS

The ccmponent parts of PPBS are: (1) program structures which
dispiay each agency's physical and financial activities according to
objectives or common outputs: (2) issue letters which summarize the
agency's and higher level crganizations' lists of major policy issues
in need of analyals and evaluation during each planning and budgeting
cvele; (3) program memoranda which register agency choices between
alternatives and sunmarize relevant analysis affecting the decisions;
(4) special analytic studies which reflect intensive analysis of
particular problems; (5) program and financial plans which display
lot the past two and next four years data on the firancial inputs and

physical outputs resulting from proposed and past commitments.
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1. Program Structure:

This is a grouping of agency activities into objective-oriented
classificacions so that programs with common objectives or common
cutputs are considered together, along with the cost of each. Programs
whose outputs are closely related and are, therefore, substitutes or
complements are grouped together in broad categories such as "education."
Each category 1s further subdivided into, for example, 'developement
of basic skills," "development of vocational and occupational skills,"
etc. These subcategories are further subdivided into more detajled
elements.

The major purpose of the program structure (PS) is to make possible
better analysis of agency prograws by organizing cost and output
information so as to include all areas relevant to a problem. It
should also prodv~é a number of other benefits, however. The
exercise of putting together a program structure is often very useful
in that it forces agency personnel to devote explicit attention to the
objectives of different agency programs and to their differences and
similarities. 1In itself, this exercise can produce useful insights,

In addition, the program structure, if well done, hignlights possible
tradeoffs and alternatives that might not be considered if an agency
examined its programs only in terms of organizational alinements or

appropriations categories. Finally, the structure can reveal gaps in

agency progrars or new alternatives which have not been considered before.

2. lssue Letters:

These are letters from the executive level of organization to each
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agency cefining the major program issues (MPI) that should receive
attention during the current planning and budgeting cycle. They are
the product of negotiation among agencies and levels of orgahization

in the multi-level, multi-organizational system of public enterprise.
The rationale behind the identification of major issues is the need

to focus the limited analytic resources on the more important problems,
the importance of reaching agreement upon the nature of the problems
involved, and the value of analysis which can broaden the range of
policy alternatives considered by the agency and the executive level

of organization.

3. _Program Mecmoranda:

The program memoranda (#M) for a selected major program category
is intended to be a brief document summarizing the decisions made by
an agency on major issues in the program category and articulating the
reasons for them. It should incorporate the results of any analysis
bearing on the issue, ideantif{y tie alternatives considered, and state
explicitly the assumptions made in the evaluation.

The requivrement of a PM helps fnsure that decisfons are in fact
made on the basis of evidence and after consideration of alternatives,
that the choices made are deliberate rather than accidental, and that
they do in fact i1epresent the decisions of the agency head. Further,
PM's are intended to serve as bases of discussion by identitying
similarities and differences in the judgments of agencies located at
different levels of organization thus proemoting focused, relevant
discussion of major problems. PM's also should show not only

current year costs, both direct and indirect, of new projects or
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programs but also costs in the future as well. Finally, they may serve

as a means of policy guifdance within an agency.

4, Special Analytical Studies:

This category of document is extremely broad; it means any piece
of work analyzing a particular problem with the ob‘ect of coming to
conclusions that can be used in the policy-making process. Such
studies could be economic analyses, sociological evaluations, data
collection efforts, development of useful techniques, mathematical
models, or almost anything else that is appropriate to the particular
issue. 1Ideally, special analytical studies (SAS) are done in advance
¢n the major issues that should be covered in the PM's. In practice,
of course, the process is seldom that tidy. As a result, there are
two basic types of studies: those that analyze--in terms of whatever
theory and data are immediately available--questions which must be
decided in the course of the current planning and budgeting cycle,
and those that develop concepts or information for decisions which

must be made in the future.

5. _Program and Financial Plans:

A program and financial plan (PFP) lays out, by program category,
and for the current and next four years, the funds committed to various
program areas by past decisions and, wherever feasible, projected
program outputs for the same period. It also fncludes two preceding
years and thus includes a total of seven years.

Since the executive level must recormend a Ludget to the legislative




level in tarms of the legislatively established appropriations structure,
the plan also provides a “crosswalk' which t. anslates program coscs
classified by objective-oriented category into individual appropriation
requests.
The PFP is intendad as a bridge to relate annual budget allocations
mor . closely to longer-term plans and priorities, and thus provides
a tool for department heads to gain more discretion over future budgets.
The concept of commitment used for the PFP is necessarily rather
amorphous. It includes expenditures or appropriations to which the
agency is committed by law or contcact, but it also includes obligations
that are logicallv or morally compeiled by past decisions. There is
some looseness in defining the concept because of the wide divergence
in the areas covered and lack of experience in using {t carefully. The
basic purpose behind the PFP is to identify the extent to which future
budget choices are already foreclosed so that remaining options are
identified, and so that future consequences oi present decisions are

routinely identified and considered during the decision process.

The PPBS Process

PPBS was designed as a prccess that would encourage the analysis
of major policy issues and provide a method of making explicit tradeoffs
anmong programs aimed at similar objectives. It was tied into the budget
cycle to assure relevance and was organized flexibly to allow acdaptation
to the unique characteristics of each agency in multi-level, multi-
organizational system of public enterprise.
[]{j}:‘ Five formal components cof the PPB system have been identified and
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each was described relative to an agency's or a multi-level, multi-
organizational system's budget process. FEach component is desiyned to
fulfill a particular role within aa integrated sequence of budget
formulation, approval, and implementation events. Using Figure 15 as
a referent, it is possible to visualize the dynamic role of each

PPBS component.

The dynamic aspects of the PPBS prccess are portrayed in graphic
form with fiscal years of time on the horizontal axis and levels of
organization on the vertical axis. The following areas of cyclic
activity are distinguished:

1. Agencies at the legislative level receive the budget proposal,
hold budget hearings, and approve the budget or adopt a
continuing resolution.

2. The executive level receives and appraises the results of
legislative actions, develops fiscal and budget directives,
transmits issue letters, and approves expenditure of funds.

3. The managerfal level appraises major program issues, develops
special analytical studies, coordinates the design and con-
tinuously updates the multi-year program and financial plan,
controls and evaluates prigram progress, aud performs other
program managemnent functiuns.,

4, The operational level installs and operates special analytical
studies, executes program operations according to plan, and
accounts for the financial and performance aspects of goal-
directed efforts,

5. The managerial level appraises operational reports and determines
thie relative effectiveness of pregram progress, develops and
transmits program memoranda, revises the multi-year program
and financial plan in light of new or changes in purpose,
priority, or policy, and provides policy-planning, policy-
programming, aad policy-budgeting services to the chief
executive officer,

6. The executive level develops an annual budget and presants
the annual budget message to the legislative level of
organization.
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An Overview of PPBS

PPBS is a public policy decision-making process and is designed
to work in multi-level, multi-organizational contexts of public
enterprise. The complexity of the public education context is
outlined in Figure 15. Relative to such systems of public enter-
prise, PPBS has four design aspects. Each aspect can be used to
investigate {ts nature and qualities as a comprehensive tool for
public policy decision making. The degree of inclusiveness and
integration attained among these aspects during PPB system develop-
ment, installation, and operation will determine the level of
effectiveness which can be achieved through use of it as a decision-

making tool.

1.0 Organizational Aspects of PPBS
1.1 strategic planning processes
1.2 organizational setting, climate, and management behavior
1.3 organizational commitments, capacities and capabilities,
patterns of involvement, and accountability relations
1.4 organizational potentialities, current state, and
demonstrated patterns of achlevement
1.5 1leadership, subordinate, and peer group behaviors
1.5.1 supportive behavior
1.5.2 team bullding behavior
1.5.3 work facilitation behavior
1.5.4 goal emphasis behavior
1.6 1interaction-influence system
1.6.1 organization structure

1.6.2 observation, measurement, and evaluation processes
1.6,3 communication processes

1.6.4 decision-making processes

1.6.5 available inputs--information, energy, and resources

for decisive goal-divected action and change




1.6.6 1iaternal and external change forces, influences,
relations, and actions
1.6,7 explicitly-stated output and performance
requirements and criteria
1.6.8 wvalues, norms, and roles
1.6.9 attitudinal dimensions and motivational
characteristics
1.7 organizational change characteristics
1.7.1 plans, operations, and output characteristics
1.7.2 growth and development characteristics
1.7.2 environmental characteristics
2.0 Structural Aspects of PPBS
2.1 adaptive frameworks and planned change strategles
program structures
progran classifications, categories, and codes
organizational programs
2.4.1 improvement and renewal programs

£~ r

2.
2 L}
2.

2.4,2 regulation programs
2.4.3 production programs
2.4.4 support programs

4
2.4.5 maintenance programs
3.0 Analytical Aspects of PPBS
3.1 system analysis, synthesis, and evaluation
3.2 mnission, function, task, and methods-means
analysis
3.3 cost-value analyses
3.3.1 cost-benefit studies
3.3.2 cost-effectiveness studies
3.4 special analytical stulles (SAS)
4.0 Information Aspects of PPBS
4.1 managerent intormation system messages
4.2 PPBS information documents

4.,2.1 multi-year program and financial plans
4.2.2 program memoranda
4.2.3 {issue letters
4.2.4 special analytical study reports
4,2.5 PPB system design and documeniation study
reports

4,3 strategic, managerial, and operational plans and

reports

Evans presented a basic model of the relations that exist among

the above indicated aspects of PPBS (Figure 16).68 The moedel integtates

6BJohn A. Evans, PPBS: From Budgeting and Programming to a Planning
Programning, Budgeting System. An OPERATION PEP Monograph, Burlingame,
California, 1970.
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the essential aspects of PPBS and can be used to emphasize the qualities
of an cperational PPB system in terms of decision making, planning and
control, and operational procedures. The model attempts to ansiver the

question, "PPBS: What is it?"

A Pasic PP3S Model

A model of PPPS that focuscs on public policy decision making and
societal change incorporates policy as a central element in planning,
programming, and budgeting (Figure 17). This relationship establishes

1

"policy p v.uing,” "policy pregramming,” and "'policy budgeting” as
three fmport .t aspects of societal change and, correspendingly, the

management f goal-directed achievement in organizations., Therefore,

an essent! . onsideration in the definitfon and discussion of planning,
prograrmin-. . 1 budseting is that each be related to policy decision
making & o ‘aptive process of societal and organizational change.

Planu.ay is the conscious determination of courses and/or mcthods-
means for action and change that promises to facilitate accomplishment
of preconceived purposes. In an organizational setting, planning must
encorpass all relevant aspects of the orginization and its external
environrent. 1t fnvolves raking assurptions and piedictions regarding
probable future states, situations, and conditions to be experienced
by the organization. An adaptive framework is developed which incorporates
present and future state variables. The frarework can then be used as
an analytical structure for the collection and integration of goal-
related change evidence., To the maximum extent possible, the evidence

1is inteprated using valid and relevant data and Information made available
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Figure 17

PPBS: A SYSTEM

FOR PUBLIC POLICY
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as a result of research activities, appraisals of past and present
achievements, trends analyses, and forecasting efforts.,

The evidence produced creates an organizational awareness of a
need for change. The organization formulates new and/or redefines
its long-range goals consistent with the available change evidence.
It sets priorities among these goals and selects for accomplishment
those of highest priority. A spectrum of probable future events to be
experienced by the organization is assessed in an effort to define
alternative milestone pathways for Joal attainment. Alternative
milestone pathways and corresponding probable contingencies are
appraised to decide the most satisfactory course of action. The
selected pathway for goal attainment 1s projected relative to cyritical
achievement events. Alternative sets of intermedjate-range mission
objectives are specified in proper dimensions of time relative to
future probabilities, critical achievement events and major mission
outcomes, rationales, requirements, and criteria. The most satisfying
set of intermediate objectives is selected for goal attainment and
each objective in the set is subset into arrays of subordinate alternative
short-range objectives. Selection is made among alternative subordinate
sets of short-range objectives based upon their probable contribution
to mission accomplishment, available input.s and the time, cost, value,
and technical requirements of achievement.

Throuvghout the planning process purposive elements are selected
and then subset into alternative arrays of component parts. The component
array judged to be most satisfactory is selected and combined in
hierarchical arrangement with the purposive element of which it is a

part. In this fashion, branching hierarchical networks of goals and
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objectives ure developed. With each advancing stage or level of network
construction, alternatives are developed and the most satisfactory
alternative is selected and incorporated as a part of the network.
An appraisal of network adequacy is performed at each level of construction
and appropriate revisions are made when necessary. Such revisiouns
usually entail the recombining of network parts into more responsive
configurations. The end product is a branching hierarchical network of
long-range goals and intermediate-range and short-range objectives.
Corresponsingly, time-phased branching networks of events and activities
can be developed to determine the time, cost, value, and technical
requirements of achievement.

Planning is concerned with deciding: {1) what changes are needed;
(2) what purposes are to be attained; (3) why action and change are
necessary; (4) what courses and/or methods-means for action and change
are required; (5) when action must be effected; (6) where and under
wnat conditions action will take place; (7) how acticns are to be
managed; (8) who will be made responsible for performing specific
actions and to whom will authority be delegated; (9) how achieveinents
will be evaluated; and (10) how the effectiveness and the efficiency
of performance will be determined.

Planning requires data and information relative to goal-related
issues, opportunities, and problems concerning which decisions must
be made. Knowledge of present and probable future organizational and
environmental states, situations, and conditions that will influence
the search for satisfactory alternatives is also a necessary requisite
for plenning. Such knowledge reduces the uncertainties associated

with the future and can be used to transform risks identified as a

re
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spectrum of probabilistic successes and/or failures into predictable
achievement. Anticipated difficulties, contingencies, and consequences
{costs and values) are projected and their time-phased implications

for achievement are determined as precisely as possible. Probable
future choice-consequence relations and the availability of necessary
inputs are assessed. Planning is a continuous process that requires
complete, accurate, relevant, and timely information for maximal
effectiveness.

Planning in relation to policy decision making includes such

activities as:

1. Gathering data and information on both the external environment
and the organization internally, in order to find the major
problems, needs, and issues facing the organization.

2. Assessing, evaluating, and interpreting factors which may
limit organizational development, effectiveness, efficiency,
and/or continuity.

3. Formulating basic assumptions, making predictions, and preparing
scenarios relative to desired future organizational states

or goals and related achievement factors.

4. Deriving, specifying, and negotiating statements of purpose
and setting priorities among these purposes.

5. Developing alternative courses and/or methods-means for action
and change based on the evidence gathered, factors assessed,
assumptions formulated, predictions made, and needs and preblems
investigated.

6. Selecting a preferred alternative course and/or methods-means
for action and change (policy) from among available alternatives
in light of future prebabilities,

Programming involves the transforming of strategic plans into

programs. A program is a group of closely related and interdependent
inputs and activities that can be defined relative to the achievement

of specific purposes and related milestone events. In an organizational

setting, programs are major, mission-oriented endeavors that are
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developed, iastalled, and operated toward the achievement of prespecified
purposes and/or the production of desired outcomes. The primary reierents
used in programming are organizational philosophies, purposes, priorities,
and policies. Programs are designed to be consistent with the foregoing
strategic plans and also to fulfill specific output and performance
requirements of the organization.

As a process, programming involves deciding what plans and strategies
will be used to implement the policy decisions made in planning. It
is concerned with the scheduling of activities and events toward the
accomplishment of major organizational missions. Programming also
involves allocating available resources to program elements in terms
of defined achievement regquirements. This is usually accomplished
using a time-phased branching network of mission or program activities
and avents,

The time-phased branching network is developed using network-based
management procedures such as Planning, Evaluation, and Review Techniques
(PERT) or Critical Path Method (CPM). The information inputs for such
procedures are derived from mission, function, and task-level analytical
studies which are performed relative to program purposes using analysis
and synthesis techniques. 1In addition, separate but related methods-
means analytical studies are performed at the mission, function, and
task levels of analytical study. The result of such analytical studies
is information regarding activities, events, and input requirements
for successful accomplishment of the program mission.

During programming, specific plans and strategies for operations
are developed. 1In this respect, programming is closely related to

management and operational control procedures. QOutput and performance



requirements and criteria are used as referents in both programming

and program control procedures. The primary difference in the two
activities is one of time--programming is completed before program
control procedures can be fully developed. Thus, programming can be
regarded as an extension of planning that is performed to assure quality
program outputs, desired levels of effectiveness and efficiency in
organizational achievement.

Budgeting is the periodic determination of detailed plans for the
allocation of financial and performance resources to organizational
programs. Budgeting is oriented to both planning and programming.

It involves allocating inputs for achievement of programs, appraising
program accomplishments, and exploring future opportunities. Budgeting
involves the preparation of financial and performance plans which
detail the achievement capabilities of an organization for a definite
period of time, or periods of time, based on estimates of expenditures
and proposals for acquiring and allocating necessary inputs.

In general, a budget is regarded as a financial plan for a specific
period of time that is detailed in terms of: (1) estimated costs,
obligaticns, and expenditures; (2) sources of revenues, including
reimbursements anticipated and other inputs to be applied; and
(3) descriptive and predictive workload data relative to purposes,
programs, outputs, and activities., A program budget, on the other
hand, is oriented to planning and programming and is based on the
strategic plans of the organization. In its development, the costs
and values of alternative courses and/or methods-means for action and
change are considered and output requirements and criteria for the

effective and efficient achievement of chosen objectives are displayed.
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Budgeting entails the development of a functional plan for the
management of performance inputs (resources, energy, and information)
and expenditures in terms of output and performance requirements and
criteria. It is developed within the scope of basic policies,
established legal requirements, and the pattern of authority delegated
by the policy-making structure of the system. The budgeting process
includes the development of statements of the financial and performance
position of the organization for a definite period of time, or for
definite periods of time, based on estimates of revenues and expen-
ditures anticipated dur;ng the budget period, or periods, and the
proposed alternatives for securing revenues and allocating inputs.

Thus, a budget is a formal expression of policy, and budgeting entails
policy formulation.

In summary, a PPB System is a highly complex and diverse public
policy decision-making tool that can be used to promote change i1
public affairs and public enterprise. Realizing the complexity of
PPBS as a time-bound and goal-directed decision-making process, its
adoption and use by any organization will require considerable organiza-
tional commitment, changes in structure, and strategic plans, management
leadership, and stafi training. A survey of PPB literature would
reveal several often-cited advantages that can be gained by organizations
who adopt and use PPBS as a public policy decisinn-making tool.
Citations of such advantages generally hold that:

1. PPBS is adaptive to a wide range of organizational structures,
climates and management behaviors.

2. PPBS emphasizes the need for organizations to specify their
purposes, set priorities among these purposes, establish
policies toward the achievement of specified purposes, and
insure that available inputs are used efficiently and
effectively in achieving them.
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PPBS requires recognition of the extent to which current
decisions commit organizations to future expenditures.

PPBS prompts the use of systematic measurement techniques

" which can be used to appraise the probable consequences

(costs and values) of alternative programs and provide
complete, accurate, relevant, and timely information for
policy decision making. Such techniques can be used to
evaluate the probable positive anud negative impacts of
such consequences on existing or potential programs and
related policy decisions.

PPBS was designed originally as a comprehensive tool for public
policy decision making. As a comprehensive tool, it provides

a variety of systematic methods-means for communicating,
negotiating, and implementing policy changes.

PPBS provides system analysis processes which can be used

to assess needs for public services, find significant problems,
define relevant missions, search for promising alternatives,
develop problem resolution plans and strategies, and develop
procedures for the effective and efficient management of
planned change.

PPBS can be used to establish significant relations between
valued targets, long-range goals, intermediate-range and
short-range objectives, outputs, plans, strategies, procedures
and available inputs, and the effect of past decisions on
future input availability.

PPBS provides an adaptive program framework which facilitates
the use of network-based management procedures that can be
employed to determine time, cost, value, and technical
requirements in achievement and to develop corresponding
output and performance measures for each requirement.

PPBS requires that organizations develop and apply relevant
scientific and technological knowledge in a meaningful way
to major program issues as they arise.

PPBS is designed to improve public policy decision~making
processes so that questions of comparative costs, values,
inputs, outputs, effectiveness, and efficiency are routinely
raised and comprehensively considered.
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CHAPTER VII

A STRATEGY FOR PLANNED CHANGE IN PUBLIC EDUCATION

The design for a strategy for planned change in public education
is based upon relevant activities in: (1) educational planning and
management; (2) system analysis, synthesis, and evaluation; (3) policy
formulation; and (4) policy implementation. The strategy is presented
in the form of a procedural network (flow diagram) containing twenty-
six interrelated and interdependent activities. These activities can
be subset into many subactivities or tasks which can be performed to
improve policy-formulation and policy-implementation processes in
public education.

The strategy (Figure 18) provides a dynamic perspective of a
systematic course of planned educational change. It can be considered
to encompass two sequences of policy-related activities. The top
sequence of activities (1.0--13.0) is a policy-formulation strategy
that is designed to translate valued societal targets and relevant
change information into organizational policy. The bottom sequence of
activities (14.0--26.0) is a policy-implementation strategy that is
designed to develop an efficient and effective organizational response
to the defined values, goals, needs, and desires of society. This
sequence 1s a policy-based strategy featuring management by objectives

throughout the life cycle of an educational program. Both component
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strategies require the use of continuous system analysis, synthesis,
and evaluation procedures. This model, as well as each of the models
presented previously, can be used to emphasize the need for educational
organizations to carefully plan, integrate, coordinate, guide, and
control their efforts relative to the development, installation, and
operation of an integrated planning and management system.

Another perspective can be gained by considering network activities
in relation to: (1) assessing relevant change contexts (26.0--6.0);
(2) constructing adaptive frameworks and change models (7.0--10.0);

(3) formulating plans and strategies for effecting change (J1.0-~17.0);
(4) finding organizational and management problems (18.0--21.0); and
(5) providing viable alternatives for problem resolution (22.0--25,0).

In several activity descriptions the term 'program-mix" is used
to refer to the integrated programs of an organization. It is hoped
that this usage will forestall the tendency to consider programs as
separate units of organizational effort in goal attainment. One must
remember that in plenning and management the crganization must be
considered as a whole in an environment. Use of the term "program-mix"
will cause planners and managers to view organizational efforts in
goal attainment as a whole.

In activity 11.0 and 12.0, educational planners and managers are
expected to conduct a systematic appraisal of promising alternatives,
Figure 19 presents the essential aspects of such appraisal by depicting
probable alternatives, relevant appraisal models, perceived consequences,
criterion measures and indicators, and the final order of preference.

In activity 15.0, educational planners will be required to develop

verifiable statements of educational outcomes or outputs. A classification
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scheme for outputs (Figure 20) should be considered during the performance
of this activicy. By "direct" outputs wve refer to those outputs which
will be produced at the end of a learning sequence., By "indirect"

outputs we refer to learning products which will be produced or can

be verified at some future point fu time. A direct outcome of teaching
children to recognize letters of the alphabet would be their ability

at the close of the learning sequence to point out separate letters

of the alphabet and tell an observer the name of the letter. An indirect
output of this activity would be the children's ability to demonstrate
this same ovutput at some future puint in time.

By "tangible' output we refer to skills and knowledges which are
readily verifiable through the use of standard observation and measurement
techniques, By "intangible" outputs we refer to that class of outputs
which includes attitudes, beliefs, and values. Wkhereas tangible outputs
can be measured using the ptimary properties of concepts and objects
present in the learning sequence, intangible outputs must be measured
using the secondary properties of concepts and objects in the learning
sequence. Since most goals for public education focus upon the development
of skills, knowledges, competencies, and social proficiencies which
relate to life in a future world, they focus upon indirect intangible
outputs. This critical future relations requirement of outcome
component statements should be reflected in each objective that is
defined to facilitate planned change in individual behavior in a
continuous progress educational program.

In activity 17.0, planners are expected to "iterate results” after
first determining revision requirements and criterfa. Ilteration is

the key to analysis., Figure 2] presents iteration as a cycle of
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planning considerations and activities. FEach iteration factor presented
in the cycle should be carefully appraised in an effort to improve the
quality and effectiveness of planned change alternatives.

A flow diagram of activities in a systematic course of planned
educational change (Figure 18) 1is an open-loop strategy. The outputs
of activity 26.0 can be used to create an awareness of change and/or
a need for change at a future point in time. The Jdotted lines on the
diagram are used to represent feedback contrel loops which facilitate
continuous evaluation, iteration, and revision of outputs and planned
change efforts. This systen of feedback control loops is desigued
as a quality controul or regulatory mechanisia that can be used to assure
the nature and quality of the outputs of planned change and, thereby,
tie effectiveness of the organization. The entire strategy focuses
upon policy-fornmulation and policy-irplerentation parameters in planned
changa. Planners and managers of change in public education systems
must realize the importance of balancing system planning and management
considerations with human organization considerations. As every
effective leader knows, planned change can only be accomplished through
the efforts of individual human beings who are organized and motivated

to produce needed and desired change.
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a state-wide project to prepare
educational planners for California




