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FOREWORD

@

In social and poiitical organization in general and in the organiza-
tion of research, development and “innovation activities in the
éducation and other sectors, regionalism is an issue which seenms
to be comtinually with us. From time to time proposals appear
(in Congress or elsewhere) to set up or to reinfarce regionally
based programs. What these proposals meaa is rarely clear. The
benefits are often questioned by both funders and R&D institutions
~and even by the intended local beneficiaries. Is there anything
that can be done better regionally than could be done locally or
nétidnally'(depending on the issue at hand)? And, in any case,

if we are t0~organi£e regionally, what is to be the basis, what
-should be the process? The questions have not been an;;ered
satisfactorily in the pﬁst; they‘have recently risen again

in education. This report attempts to deal with the issue in

the kind of depth and with the attention to the range of consi-
.derations that is needed to provide a definitive and broad

scoped analysis, one that has been lacking and very much needed

by policy analysts.
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i REGIONALfSM AS A POLICY TISSUE
1. Defining Regionalism - . PIEERPRN N

\_\_.’\

Although at first .glance it gmay seem trivial to do so, a critical

. starting jpoint for such an analysis of regionalism is simply to ask: °

What is “'regionalism”? What is a "vegion"? These questions may
seem trivial in that the idea of a region (1) is commonplace and.

(2) is an essentially geograbhical idea. It would seem simple, then,
to define a "region" as a°apecificigeog:aphical area -- and then drop
the.definitional issue as a "non-issue". However, while we will in
this analysis accapt, as a starting point; the corcept cf regions

.. being defined geographicallyf such a-definition provides little
assistance to the policy maker who must answer such questions as:
How are the boundaries of a region to be "set'? Does regionalism
have some importan: meaning or significance other than simply.being
a8 plece of a largar geographical map? Is there some useful purpose
or function to be served by approaching a particular policy issue
from a regional perspective? Is there something about the nature

and dynamics of regionalism in §enera1, of regionalism in a particular

- context (e.g.: in a federal/political context) or of a particular
geographic region which could either help or hinder the planning and
implementation of a particular program or the accomplishmént of a

particulax objective?

Thus, simply knowing that the concept of a region is tu be understood
geographically tells us little by itself. It does not even tell us ‘
what geographical areas are to be (or will be) considered "regions"
either in terms of size, shape, boundaries or numbers of regions -

much less tell us the answer to the question: Why regionalism?

* We will later discuss an alternative to this conception.

1y



2. Why Regionalism?

As.the above 5iscuSsion implies, a second critical starting point for
an analysis of regionalism is to ask: Why regionalism? 1In oOther
words: Is regionalism really a significant issue? And if so, when,

where, how, why, under what conditions, to whom?

From several very practical perspectives, the answer would seem clear-
ly to.be that regionalism is a significant issue -- yet the answer is
enigmatic, for i* raises more questions than it answers.

For example, there i1s a sufficiently widespread ﬁsage of regionalism
to suggest that there is probably some pragmatic, functional basis
for regionalism. .Yet:there is no clear~cut coﬁsensus about what
that basis is =~ or even that such a basis exists in reality. We
-mayonly conclude, then, that regionalism simply has different
meanings and significances for different persons and urganizations,
at different times, in different contexts, in relation to different
purposes. '

)

Similarly, we may‘note again here that regionalism is a recurring
issue -~ a fact that would suggest regionalism is a significant
issue. Yet even here, the significance is not clear. It is an issue

in which there is much variation, complexit& and confusion. There are

varied forces which push for regionalism, but Tor different purposes -=-

purposes which may be in conflict and 1e§d to cunflicting implications
for regional férms; approaches, activities, etc. At the same time,
there are forces which push against regionalism. Further yet, for
some the "issue" of regionalism is a non-issue. The pros and cons of
regionalism may well vary aécording to whose purposes and interests
are being served. Regionalism is in many ways a political issue.
Régionalism is subjected to many dynamics of fluctuation. The forms
whicn regioﬁalism has taken have been many and varied -- even within

a single federal agency.

-
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3. Regionalism as a Policy Tssue for NIE

Regardless of the lark of consqpsus'abbut the meaning and even about
the significance of regionalism, it is a very "live" issue for the
National Institute of Education (NIE). Consider, for example, the
following: . . '

1) In the mid-1960s, fedérai initiative and funding resulted
in the creation of regional educational R&D labs =-- the
intention being to create a network of such labs
to serve each region of the country. From the beginning
however, the history of these regional labs has been fluc~
tuating and unstable. Political considerations had some
effect in determining the number of labs, the areas to be
considered "regions", and the location of the labs. 1In

+  the subsejuent decade or so, federal funding changed the

 primary emphasis of the labs from research to development,
with a more recent emphasis inc - :8ingly focusing on dis-
seminatton and a broad rénge of ++ 7sices. A change from
"t{nstitutional support' to "program purchase" (i.e., open
competition) types of federal funding of the labs contributed"
to a developing trend for the labs to have a more national
than regional emphasis -~ such that today none of the labs
are "purely" regional in focus, though some are more so
(e.g.: the Northwest and Appalachian labs) than others.
During this period, many of the labs "died", leaving some

"regions" of the country without a "regional lab".
Most recently NIE funding policy in these labs seems to be

aimed at developing regional orientations among them.

2) There is a special relationship between NIE and the labs,
but tuis relationship is rather ambiguous. On the one
hand, the labs are to a large extent dependent on NIE
for funding -- with all that that implies. On the other
hand, the labs are independent- organizations -- with all that

13 -
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3)

4)

-10 - ' ' ‘ :?

.that implies. Thus, on the one hand, the labs are not an

NIE "program". On the other hand, in a very real sense,

NIE has a "responsibility" for the labs. In addition to the
implications of funding control,-the Congresc holds NIE
responsible for the labs ~- their role and the quality of
their work. What impact does this "'special yet separéte"
relationship have on regionalism in relation to NIE's role
in the educational R&D context?

Recent Congressional legislation has mandated that a
significant portion of NIE's budget be used to ensure that *
the educational R&D needs of all "regions" of the

country are met. What are the implications of such
legislation? Does this mean these NIE funds must/should

" be used to strengthen existing labs (including, in

efféct, "re-focusing”" them to be basically regionally- _‘;\
orientedl? Does this mean creating new regional labs
in regions where no labs currently exist, or

could/should various kinds of regional "arrangements"

be developed? Must/should a reghonal approach to

educational R&D Be concentrated in reglonal labs;

or should regional labs be a core regional institu-

tion (allowing some emphasis to be given to other

regional institutions or arrangements); or should -
regional labs be simply one ameng a set of .

regional fnstitutlons, arrangements and approaches

(and if so, what would be their role)?

For the most part, NIE programs are national in focus
in the sense that they are focused on problem areas
(e.g.: reading, local problem solving, etc.) which

are assumed to be ''mational" in scope rather than

33 qu
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.specific to some region. This fact, together with
the above discussion, highligh.s a basic set of
issues for regionalism: Are there concerns which are
regional rather than national -- and vice versa?
For what concerns is a regional (or a r tional)
approach relevant, effective; viable? Under what
conditions? Is the distinction "clear cut"? How
_are "regional" and "national" activities related to
each other (conceptually, administratively, etc.)?
5) NIE is a federal agency -- and as such is impacted

by directives "from above" (from within the Department

' of Health, Education and Welfare; from the Congress)
-~ as 18 clearly seen in.the recent Congressional
mandate already noted. More generally, NIE is also
impacted by varying kinds and intensity of regionalism
emphases within the federal government. Why do federal
emphases on regionalism wax and wane over time? What
does regionalism wean in the federal context? What
impact does a federal emphasis (or lack of emphasis)
on regionalism have on NIE'a role as a lead agency
for educational R&D?* )

é)- In light of the above, what are the implications of
regionalism for other NIE programs? For example,
dissemination is receiving increasing emphasis in
NIE and within the educational context as a whole.

One NIF program (the Research and Development Exchange
E{D::c] program currently being designed; see Radnor,
Hofler and Rich 1977) focuses on a regional approach
to dissemination. Another NIE program (the State
Dissemination Grants Program) focuses on a state level

approach to dissemination. Other dissemination activities

*The concept of a "lead agency' is discussed in Radnor, Spivak
and Hofler (1976) and in Hofler and Radnor (1977).

A
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and programs exist through state education associations
(SEAs) and through other federal agencies (e.g.: OE's

NDN program). What is the role of relevance of a regional
approach to dissemination? How should/can a regional
-approach relate to national and local approaches? What
impact does a legislative mandate regarding the use of
NIE funds (as noted above) have on NIE's apprecach to

digssemination?

4. Determining,the.Meaning and Significance of Regionalism

The discussion above has pointed to the direction we shall take in this
analysis. Regionalism does exist as an issue for policy makers, yet it
is an issue about which there is much variation, complexity and con-
fusion. There is a lack of consensus about the meaning and significance
of regionalism -~ and thus, not surprisingly, about whether and when

to use a regional approach and, if so, about what regional forms are
appropriate, how to "design" for regionalism and many other similar |
issues. Thﬁs, in this analysis, we have chosen to try to understand
regionalism itself and how it interacts with the context in which it

" occurs -- and then to point to implications for the policy maker who
must make decisions about whether and how to use a regional approach

in relation to critical policy issues.
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II. R/D&I: RESEARCH, DEVELOPMENT AND INNOVATION

This policy analysis approaches the issue of regionalism from the
perspective of a total process of innovation which we ‘have termed
Research, Development and Innovation (R/D&I)*‘and which encompasses

not only the knowledge production (KP) functions (reséarch, develop-
ment and production) but also knowledge utilization functions (acquisi-
tion, implementation/utilization, support services), and linkage-
functions (reed identification, dissemination/diffusion/marketing/dis-
tribution and evaluation research). In addition to considering these

R/D&I functions, this perspective includes consideration of the

~ environmental context for R/D&i (e.g.: legal, social, ﬁ%litical,

knowledgg/technology environments) and critical aspects of R/D&I
sxsteﬁs and their sectors (e.g.: institutional and personnel bases,

information flows, funding).

Three aspects of this analytical perspective should be noted here. First,
this perspective requires one to consider not only issues of the
production of knowledge, but also "downstream' user issues and issues
of the linkages between producers and users. The interaction of
production, utilization and linkage issues provides significantly
diffeirent understandings of issues than 1f either production,
utilization or linkagé#issues are consldered in isolation from each
otﬁer. Second, the R/D&I analytical perspective being used in this
analyslis i{s broad-scoped in that it asks how the various aspects

of the total cc ext for R/D&I affects the issue under consideration,
Third, we do look at R/D&I from a systems: perspective. That is to
say simply that it is important to understand the nature of the
interaction (or lack of interaction: ) among the various institutions
and personnel involved in any aspect of R/D&IL -- as well as their
interaction with their environments. Thus, our ''systems" perspective

is an analytical perspective, not a value judgment about "systems"

*A fuller discussion of R/D&I is provided in a companion volume
(Radnor, Spivak and Hofler, 1977).

17
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or any particular form or type of system. Nor does this perspective
assume that some form of "full blown'", coherent, strongly-linked
system exists ‘:l.n a particular sector. Indeed, there may be gaps,
the parts of the sys‘tem may be diffuse angl loosely linked, etc.

st
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III. REGIONALISM: AN OVERVIEW

The particular issue which the'analysis addresses is regionalism in
: the educational R/D&I context (with particulaf concern for the meaning
e and significance of regionalism for NIE). At the same time, as we
‘.noted earlier, we have chosen to frame the analysis around an under-
standing of regionalism itself. Thus, the reader will find both- .

AN

foci’thréughdut the analysis. Further, the analysis shonld be useful '
. in a variety of contexts; even where the analysis focuses spécifically \\\\
on educational R/D&I and/or NIE, the implications’ should have signi-
| ficance for other R/D&I contexts and for other agencies with responsi-
bilities for R/D&I in other contexts. .
This analysis approaches regionalism frbm two separate but interactive
perspectives. The first 1s an analytical, quesﬁioning perspective
which inquires about the nature, meaning, purposes and relevance or
validity of regionalism. From this perspective, we first try to
understand regionalism per sé, and then inquire whéther, for what
‘purposes and to whom regionalism is or is not potentially useful. The
second ﬁerspective 1s operational. If regionalism is perceived
(at least potentially) as being "useful", then: 1in what forms; under
what conditions; with what direct or indirect implications and con-
'sequences; in comparison with what alternatives? From this perspective,
Je go on to examine the barriers and opportunities to regionalism
in a specific context; the processes for designing, developing and

maintaining regionalism.
These two perspectives run throughout the analysis.

Chapters Two and Three provide an overview of the context for the

issue of regionalism.

Chapter Two examines the educational R/D&I context for regionalism

0 19
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at the national, regional and local levels. Hére_we will looﬁ
briefly at factors which-may push for or against, help or hinder
regionalism -- e.g.? the authority and roles of state and local
education agencies and of federal agencies; the roles performed
by interﬁehiate service agencies, which may be similar to roles
that might be perforﬁed at a regional level. We also briefly
review critical characteristics of the overall educational

R/D&I context which must bé considered in relation to®any
educational R/D&I policy issue -- e.g.: the value-laden,
political nature of education; the patterns of funding for
educational R/D&I. \ |
Chapter Three examines the federal context for regionalism. This
context is important from two perspectives: (1) federal funding
accounts for a large portion of R/D4I funding, especially in the
educational context; and}(2)'as a federal agency, NIE is subject
to the dynamics of the federal context. 1In this chapter, then,
we will look at such issues as tue impact of a "political" en-
vironment; purposes for which regionalism has been used and

forms it has taken in the federal context; efforts at large-scalea
regionalism; the "realities" of the federal context for region-

alism.

In Chapters Four and Five, we begin to examine the meaning and potential
significance of regionalism, both conceptually (Chapter Four) and
operationally (Chapter Five).

" In Chapter Four, we look first at the nature and dimensons of the
rrgional concept from several perspectives: homogeneity and
diversity; regional complementarity; regionalism as a social

reality (i.e., as a culture of collaboration) and as an
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"in-between" area; the relationshlp of a region to more local

units in the region. We also examine various dynamics which

lead to fluctuation in regionslism (e.g.: centralization vs. N

decentralization issues; stages of maturational development°
the political context).

?In Chapter Five, we look first &t various pufposes which re-

. glonalism might serve. Noting that the significance of
regionalism can 6n1y be determined by its purposes and (inter-
actively) its :ontext, We suggest that there may be many
purposes of regionalism--but only two might be considered

' inherent (but not excluiive) to regionalism per se: developing
cross-local linkages and local/national mediation. Other
potential purposes for regionalism might be purposes relating
to B/D&I as a process or as a system (e.g.: providing R/D&I-re-

* lated services; system building; reducing constraints).

We call éttention to the issue of comparing the relative merits

" of regional and non-regional approaches for accomplishing
similar purposes.‘ In this chapter, ve also discuss various

forms which regionalism might take.

In Chapter Six, we look at regionalism from yet another perspective -~
how the issue of regionalism relates to each of the separate R/D&I
functions (need identification, research, dissemination, etc.) in the
educational R/D&I context. Here we vote that (1) regioﬂalism would
seem most likely to be appropriate (though non-regional alternatives
~~must be considered) in relation to the need identification and dis-
semination functions and, to a lesser extent, to the developmer t

and (for some purposes) the production functions; and {2) that the
"case" for regionalism seems strongest when considered from a "cross-

fun.tional' perspective.

4
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In Chapter Seven, we look at regionalism from a design perspective -~
i.e., from the perspective of a policy maker who must make deéisions
about regiondlism: whether or not to use a regional approach; and if so,
what kind of regional approaches might be considered and what must be
considered in both the design of and the design process for regionalism.
We note that the first critical design question is simply: Whether or not?
Thus, we revlew the case_ for and the case aéainst regionalism, as.well

as examining regionalism designed around a single purpose. vs. around

a "portfolio" of purposes. We then suggest (1) that there are a

number of "design elements" which are likely to be critical for any

. regionalism design issue; and (2) that regionalism may need to be

4

designed from a matrix perspective. Finally, we conclude this analysis
by suggesting some potertially critical implications of regionalism
(and thus of designing fcr regiokalism) for NIE.

There are some final comments tha:t should now be made.

First, it has been our purpose to provide an understanding of regional-
ism (its nature, its meaning, its dynamics) which would be of help to
R/D&I policy makers in general and in.the educational context in

particular. It has not been our iutent to make policy recommendations.

"Seconh, our review of the-éoﬁtéﬁt for reéionﬁlism (in Chapters Two
and Three) is an overview. More extensive research than is do: 3ible
within the scope of this analysis is needed -~ especially about the
nature and history of regionalism in education.

Third, we caution the reader not to interpret this analysis as a
"case for regionalism". This caution is well advised on two grounds.
" In the first place, while we have approached the issue of regionalism
from an analytical perspective, we haqg‘glgg "looked for" rationales

for regionalism. However, while the text may thus at times seem to

v 22
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imply that we aré arguing for reglonalism, there 1s a critical
-difference between knowing where and when a regional approach may .
be a2 valid alternative and arguing that a regional approach should

~ be used. Thus, in the second place, a decisio; for or against |
regionalism can only be made when the fationales-(i.e., the benefits and
limitations) for regional approaches are.compared and contrasted with
rationales for other, non-regional approahhes -~ in relation to

specific purposes ang to _specific contexts. While we will at times
point to non-}egional alternatives, it is beyond the scope of this 3
gnalysis to examine them in depth.

Additionally, we would here note two other aspects of this analysis:
1) A geographic "region" may vary considerably in size --

referring to areas within a state, interstate areas, or

even international areas. In this analysis, we will

focus only on interstate regionalism. Nonetheless, much

of this analysis would, in principle, be applicable to
these other kinds of regionalism.

2) Simply for ease of writing and reading, we shall

generally use the term '"local" to include both state

and sub-state areas.

28 e
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THE EDUCATIONAL R/D&I CONTEXT FOR REGIONALISM
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As we noted in the introduction, the issue of regionalism for educa- |,
tional R/D&I is a live issue-—-at ieast for NIE. It is important,

then, to understand the educationai R/D&I context for regionalism.

In particular it is important to understand the balance of forces in
this context which on the one hand pysh. for, facilitate or would be ’
amenable to regionalism and which on the dther hand would push against,
constrain or would not be amenable to regionalism. While it is not
‘possible, within the scope of this analysis, to brovide the kin& of
detailed research and ;halysis which should‘ﬁndergirdjpolicy decisions
on specific regional issues, it-is possible to provide an overview of
the forces which impact regionaliqm in the education R/D&I context. =~

In this chapter we look at various aspects of the educatiom R/D&L
context at the national/federal, regional and state/local levels as
these potentially affect the issue of regionalism. We will then
briefly consider (from more of an overview perspective) some of-the
major characteristics and dynamics.of the overall educational R/D&I
context. In a later chapter (Chapter Six) we will further examine
‘the educational R/D&L context din terms of the intersection between the

L)

issue of regionalism with the various R/D&I functions.

Obviously, the discussion here cannot be comprehensive or extended.
A volume-length discussion of the educational R/D&L context (from which
this discussion is drawn) is found in Spivak and Radnor (1977)*.

*A chapter-length summary of this volume is provided in Chapter Three
of Radnor, Spivak and Hofler (1977).
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1. THE EDUCATIONAL R/D&I_CONTEXI AT THE NATIONAL IEVEL

In a very real sense, probably the largest push for regionalism in
educational R/D&I has come from the federal government. Thé Coop-=-
erative Reaéanch'Act as amended by Title IV to the Elementary and
| Secondary Education Act of 1965 (P. L. 89-10) provided the basis
}::_‘ ' for the creation by the Office of Education (OE) of 20 "regiongy"
| educational R&D labs.* More recently, NIE's reauthorizing legis-
" lation has mandated that a significant portion of NIE's budget be
. usid to ensure that the educational R&D needs of all 'regions' of
o the country are met. NIE's governing body, the National Council
g on Educational Research (NCER), has interpreted the intent of
| this legistive mandate to require supporé for regional R&D labs
(NCER Resolution 18). Additionally, we may here note that there ‘
is one national level organization which has, in effect, served as
i & lobby for these recent federal level emphases on regionalism:
the Council for Educational Debaiopment and Research'(CEDéﬁ), which

is an association of the educational R&D labs and centers.

» Within the federal government, two particular agencies have primary
« responsibility for education: NIE and OE. With respect to NIE, we
“ may note simply that it is a relatively young agency (being forﬁeé

in 1972); it is a relatively small azency; it has been assigned (by
the Congress) to be a lead agency** for educational R&D, but it
is also mandated to be concerned more broadly with the improvement
of educational practice; and it has "fesponsibility" for the edu-
cational R&D labs and centers (though these exist as independent
organizations). NIE's concern for the issue of regionalism would
seem to arise primarily out of its responsibility for the 'regional"

labs and the regional emphasis of its reauthorizing legislation and

* These "regional' labs and the extent to which they are indeed
"regional" are discussed in somewhat more detail below.
** The congressional legislation does mpt use the term '"lead agency."
However, the wording of the legislation does imply such a role.
o The concept of NIE as a '"lead agency" is discussed in Radnor, Spivak
® and Hofler (1976).
. "
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of the NCER resolution 18. While these 'pushing" forces do indeed
_ make regionalism a very live issue. for NIE, there is no indication
:5' that regionalism would otherwise be a strong issue within NIE. In-
o deed;-ﬁor.the most part,~NIE's.programs are national in focus on the
one hand (in'the sense that they are focused on problém areas such
a8 reading and problem solving which are assumed to be national in
scope rather €than specific to some pérticular region) and are ‘local
or state in focus on the other hand (in the sense that they are
intended to develop skills in local or state units of the operatiénal
system in education), ' |

As a major funding agency for educational R/D&I, OE also represents a
"significant actor at the federal level. OE has for many years had
regional offices. It is difficult to appraise the value or validity
(in relation to some particular purpose)* of OE's regional offices.

On the one hand, they must be appraised in terms of their primary func-
tion-as.administrativa arms of OE--a function which at this point in
time seems to be of minimal relevance to NIE (both in terms of NIE's
size and of its general mission).- Further, to the extent that

these regional offices hﬁve performed regulatory types of activities,
local "evaluations" of and support for them would rather naturally
Iténd to be negative--apart from their administrative effectiveness or
validity. At the same time, examples can likely be found where OE
regional personnel have been able, because of their established rela-
tionships with (and thus "access to'") local educational system personnel,
to provide services perceived as valuable by local personnel (e.g.:
providing a "coﬁvening" role to bring together local, state and/or

other education personnel when issues arise on short notice).

% Regionalism "purposes! are discussed in Chapter Four.

*% The "convening'' role and other examples were suggested by a repre-
sentative of OE to a meeting of the NIE Task Force on Regionalism
(1977) .
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Additionally, we may note that in the 1960s, OE used its regional

offices to support small scale research (at the $5 - 15,000
-level) by local educational system personnel, with the emphasis

being on risk capital funding for local projects that might other-

~ wise not ''get off the ground" and on developing local support for
research by involving many local personnel in the research process
* - .
~ itself. We do not have data for an evaluation of this use of

regionalism, but we can note that evaluations would differ according
to the assumptions and criteria used (e.g.: assumptions and criteria
about practice-based vs. science-based research in the education
context; about the relative value of research from a science-based
perspective vs. the. value of building undérstanding and support for
research within the educational operational system). Finally, we
must note that just recently (1977), OE has begun to dismantle its
regional organization. It“i;~a1éb worthy of note that LEAA has

also recently dismantled its regional organization and that the
status of the Federal Regional Councils is currently being reexamined
by the Carter administration.

This leads to another critical aspect of regionalism at the federal
level--namely, that the federal context for regionalism is a politi-
cal context which is tenuous and fluctuating in its emphases on
regionalism per se or om particular regional forms, purposes and pro-
grammatic thrusts. We will return to this point in Chapter Three
where we discuss the federal coniext for regionalism.

Finally, we note that there are a number of federal agencies whose

combined funding for educational R/D&I far exceeds NIE's total budget.

% These interpretations of the OF regional research funding process
were also suggested by the OE representative at the above noted
meeting of the NIE Task Force on Regionalism.

29

ub



Thus, any consideration of regionalism by NIE must take into account
* .
NIE's role in relation to these other agencies. Further, we note

regioqal approach.

% In Radnor, Spivak and Hofler 1976, we have discussed this issue
in terms of synergy and balance among programs and among R/D&I
functions, needs for orchestration, and lead agency roles for NIE.
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II. THE EDUCATIONAL R/D&L CONTEXT AT THE REGIONAL LEVEL

°

At the regional level, the educational R/D&L context can be examined

in terms of federal regionalism (which is discussed in Chapter Three),

in terms of the regional educational R&D labs and in terms of other

examples of educational regionalism. We shall discuss the last two

aspects of regionalism in this chapter. ‘ | .

1. Regional Educational R&D Labs

In the mid-1960s, federal imitiative and funding led to the.
creation of a number of laboratories and centers. While the dis-
tinction between the labs and centers has varied over time and
between particular institutions, the labs were essentially to be
more regiorally focused than the centers. Thus, we will refer to
them here as the "regional" labs, though this designation 1s to

no little extent of varying (and even questionable) validity among
the labs. One NIE document describes the history of the labs as
follows:*

A. Origin of Regiondl Educational Laboratories

In 1966, based on authority contained in the Cooperative
- Research Act as amended by Title IV of the Elementary and
Secondary Education Act of 1965 (P. L. 89-10), the

* "Regional Program Discussion", internal NIE discussion document;
source and date within NIE vu- ittributed; estimated approximate date:
early 1976. While this statement of the history of the labs is in
agreement with our understanding, the reader should note that the
source document is a discussion document, is not intended to be a
complete or final statement, and does not represent ai official NIE
position. 1Indeed, a current N.E panel. (as of December, 1977), the
Panel for Review of Lab and Center Operations, is examining in more
depth the story of the '"regional" 1labs,

31
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U.S5.0.E. created 20 regional educational laboratories.

(One of these, the Center of Urban Education, had formerly
been a research and development center). These new in-
stitutions were to work on regional rather than national
problems and to be:

. Independent non-profit irstitutions

. Regionally distributed and oriented with programs
- based on locally determined needs of the region

. Multi-disciplinary, with.functions'to include research,
development, dissemination, training, and technical
assistance to schools

DeVelopments in Late 1960s

Questions about the lab program began almost before the
program was launched. Many of the questions came from
within government: ' from the President's Science Advisory
Committee, the Secretary's Office, OMB and the Congress.
They concerned substantive issues of quality of work and
staff, choice of goals and objeciives, and concern about
the choice of regional labs as a strategy itself (some
favored national labs).

The response of such questions was a U.S.0.E. directed
policy shift requiring emphasis on building capability to
engage in product--usually curriculum--development. Co-
incidentally there was a leveling of the appropriations.
for "labs and centers." Virtually all program development
planning had anticipated rising budgets, based on the
assumption that succeeding phases of the research and
development cycle are necessarily more expensive than
earlier phases. When budgets did not rise, U.S.0.E. chose
to eliminate weak institutions rather than retard strong
ones. Nine laboratories were terminated by 1970. Term-
ination of these laburatories ended the regional nature
of the network. From this point distinctions between

the missions and operating styles of the laboratories and
of the centers as ''classes" blurred, but the individual
differences among the institutions remained considerable.

NIE and the Regional Labs

Since 1972, when responsibility for the labs and centers was
tran: ‘erred to NIE, a loosely defined policy of "program
purchase' has governed the funding of regional labs (and
other NIE procurements). The program purchase policy was
intended to stress open competitions for awards, and kept
all procurement at the project level with maximum discretion

- 0
- '0
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for NIE program offices. There was no specific commit- .
ment to institutions nor has there been an explicit policy
of regional service since the Institute was created.

Ca - The program purchase policy has had a profound effect on

i : the regional dimension of the existing regional labs.
Forced to operate without institutitiomal support and long
term security, the labs have reduced their regional
‘orientation (which included regional agenda building,
governance, and sexrvice) in order to compete for or con-
tinue activities favored by NIE. In actuality, labs have
had to compete for .very little since their response to -
program purchase has been to successfully gain a Congres-
sional esrmark to assure continued funding. But, more
importantly, they have not been able to initiate their
regional workplans noy get more support to allow regional
planning and service. -

Another internal NIE document discusses the history of the labs (and
e
centers) in the following terms:

There was a great deal of opuimism and confidence surrounding the

establishment of the Labs and Centers. - .

1. The limited experience of the government with large educa-
tional R&D contained some highly visible successes. In
particular, the National Science Foundation's national
mathematics and natural sciericas curriculum projects had
demonstrated the benefit of a8 concentration of scholarly
and other talents on the design a1d production of improved
instructional systems.

2. Sheltered R&D centers were recognizad as one of the most
powerful research strategies for the systematic advancement
of otaner areas of Federal concern such as national security,
agriculture, and medicine.

3. ImprOVement.in the schools was seen as a powerful instrument
of social reform and educational change became a major
national priority.

" ' 4. Tha Federal budget was benefiting from a fiscal dividend and
there was a great deal of optimism regarding the substan-
tial financial support that could be expected for the newly
established Labs and Centers.

In more recent years, NIE has returned to an institutional support
policy rather than a competitive program purchase policy for fuad=
ing the labs. (eds.) e

sk
"History and Status of Educational Laboratories and Centers'. See
previous footnotes., The same comments apply to this internal {JIE
" documert .
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This same document goes on to note:

The conditions that attended the establishment and operatioh of
the labs and centers had a mixed effect on the ability of thase
institutions to carry out effective work. . -

1. Initially they were given a large measure of autonohy re-
garding their research objectives, strategies, staffing,
etc., with sizable federal program evaluatious of mixed
:quality. ' : :

2. Aithough many of the concepts wuich led to the establishment
of the Labs and Centers were powerful and iaviting they were
vague and often operationally conflicted.

3. The early promise of ample funding never materialized.

4. Over the several years of their existence the Labs and
Centers have labored under frequent shifts in national
policy, changes in NIE and OE personnel, and short-range
funding.

In essence, then, we may note that whagever initial regional emphasis
or orientation was intende” for the labs, they have not for the most
paré really been "regional" lahs. With only eight of the original
twenty labs remaining, the meaning of a 'regional network' of labs

is effectively nullified. At the same time, current NIE efforts*
seem to be aimed at, in effent, '"re-orienting" the labs towards beingz
regional (e.g.:i the Research and Development Exchange program, in
which several labs are developinz Regional Exchanges as part of their
programmatic activity; NIE's current lab and center funding solici-
tations, in which there is an emphasis on a lab having a regional

orientation).
Several points should be noted here.

1) While the labs are not-a '"program'" of NIE, NIE does have
(in a political sense) "responsibility" Zor the labs.
Further, the labs receive a significant portion ‘of NIE's «
budget; and convepsely, NIE funding provideg a significant

portion of the budgets of the labs.

* These efforts are presumably based on interpretations of NIE's
. reauthorizating legislation. "
] '?,l
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2) The labs are institutions. As such they require sizable
— investments of funding and of institution building efforts
' and require time to become established -- facts which make
short term evaluation difficult and which make failure-

(for whatever reason) very costly.

~3) Further, as institutions, labs develop "life histories" of
their own both in terms of their own styles, directions‘
' and programmatic interests and in terms of how they are.
" perceived by other parts of the educational R/D&I and
operational systems. Thus, the h;story of the labs since
~the mid-1960s will impact current or new labs in the

years ahegd.

hH
AN

4) In so far as labs are dependent on federal funding and/o¥.
. : on the voluntary cooperation of SEAs and LEAs, they are
subjegt to the fluctuations of political dynamics.

In a word, the labs, their history and their political context fepresent

a significant "fact of life" for NIE and for the educational R/D&I context
which may provide either constraints or opportunities for regionalism
depending on such factors as the capabilities of the labs; the degree

of their regional orientations; the perception of other educational

system units of the kind and quality of services and products provided

by the labs; regional "purposes" which they are to serve; the stability

of their funding (in terms of both the level and nature of the funding); etc.

To. the extent that regional labs (current or new) (1) do have the

capability to provide, do in fact provide, and are percieved as pro- .
viding significant services and/or products within their regions and

(2) have stability over time, they may indeed represent a valid approach

to regionalism. At the least, it must be recognized that the current labs

are "in-place" institutions, whatever the evaluation of them may be.




0f course, there remains the issue of choosing between regional and
non-regilonal approathes to particular educational R/D&I purposes, needs,
issues, etct* At the same time, regional labs represent potential con-
straints in terms of the history of the failure of twelve of the original
twenty labs; the extent to which current labs lack regional orientations;
the costs for maintaining labs (which represent a constraint on NIE's
flexibility to fund other regional or non?fégibnal approaches to educa-
tional R/DSI); and the like. | | B

It 1s, of course, beyond the scope of this analysis to undertake an
evaluatidn of fhe strengths and weaknesses of the labs; Indeed, more
data is needed here and hopefully will be forthcoming as the result
of current NIE Panel for Review of Lab and Center Operations. We will, i
howev:er, take a further look in later chapters on a number of regional- )

ism issues which impact and/or are impacted by regional labs.

* This is discussed in later chapters.

-t
[
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2. Other Examples of Regionalism in the Educational R/D&I Context .

L)

"Thé regional labs and, formerly, the OE gégigﬁal offices represent

the obvious large-scale examples of interstate éegionalism in the
educational R/D&I context. At the same, time, there are other examples,

on a less grand scale, which represent a range of situation-specific

- reglonal approaches involving rarticipants from various elements ‘of

the eduvational R/D&I and operational sysvems. We could point to
such examples as the Dean's Network in the midwest, the Southern
Region Education Board, the Great City.School Councils and undoubted-
ly maﬁy others, past and presént. The range, types, history,
dynamics, participants, impact, etc. of such educational regionalism
represent an area of poténtial critical significance to policy makers.
However, this is also an area in which we lack comprehensive data

and for which further research is needed.

‘While it is beyond the scope of this analysis to have researched

this area in detail, it is important here to point to some of the
potentially critical implications such knowledge could provide.

w
Let us begin by looking at the educational context, several aspects
of which would seem on the one hand to weigh against any single,
comgrehensive, directed approach to educational R/D&I needs, issues,
etc. (even at a regional level) and which would thus, on the other
hand, seem to make it impér%gnt to consider a variety of situa-
tion-specific approaches to reglonalism.* To begin with, attempts
to deal with educational R/D&I issues and needs in a manner
which is perceived as "monolithic, directive, and controlling' are
likely to give rise both to value conflicts (because of the social

and practice-based nature of education) and to political conflicts

*Assuming, of course, that regionalism per se is otherwise justified.
While for sake of simplicity we will not make this qualification at
evary point where 1t would be relevant, the reader should always keep
in nind that regional approaches must always be weighed against non-
regional approaches.
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(in relation to local and“staté education agencles and their under-
standing of their roles, responsibilities, authority and "turf").
Additionally, two other aspects of the educational context would
maxe any-singular, comprehensive approach to educational R/DS&I
both difficult and inappropriate: (1) the size and diffuseness
especially of the educational operational system but also of the
educational R/D&I system; and (2) the relatively low level of
maturational development of educational R/DSI.

Another dynamic that would point in thé direction of multiple,
situation-specific approaches to regionalism is noted in a study

of a large-sﬁale federal regionalism by the Brookings Institution
gDerthick 1974).* This study concluded that the more effective
examples of such regionalism have been "political accidents"; 1i.e.,
that (1) they were individual occurrences in a singie region, however
defined (as contrasted to there being several of a particular type
of regional institution, centrally planned with one in each of
several regions); (2) they emerged under rather unique conditions
where several critical factors in effect converged favorably; and
.(3) centrally planned attempts to ''capture the essence" of the
initial, "leading" examples of regionalism and to reproduce them

"en masse" for other regions have not been particularly success-
ful. While the Brookings Institution stgdy focuses on large scale
regionalism, the above findings are consistent with much of our own
analysis and understanding of the nature and dynamics of regionalism
per se and should, we believe, at least be given serious considera-

tion in relation to regionalism for educational R/D&I.

From the perspective of an agency such as NIE, the above discussion

points to two possible (though at this point tentative) implications

for regionalism in relation to educational R/D&I. First, one strategy .

for developing viable regionalism could center around having a
variety of situation-specific regiohal organizations, arrangements,

¢

*
This study is reviewed in Chapter Three

*L
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project/program-centeréd collaborative activities, etc. These would
like}y'vary from case to case in terms of forms, size or scope,
coacerns and interests, participants, locus of initiative, and even
life span. Such a strategy would have the advantage both of building
. o upon and of building up what is "already there". Sucﬁ a strategy
could serve such educational R/D&I-relevant purposes as filling gaps,
building linkages, coalescing reéources, building cultures of collabo-
%ation:* " '

Secondly, to the extent that such situation-specific cas :s of region-
alism currently exist (or could be developed) and could effectively
serve educatiuvnal R/D&I-relevant. purposes, they could provide some

degree of justifipation for a regional approach to educational R/D&I.
: ‘ _ L , - »
Hoﬁev;r,.the above implications are tentative until further infor-
mation is available concerning such matters as what currently exists;
vhat are the "readiness" conditions required for new situation-
specific cases of regionalism; where such conditions exist at the

present.

Two further points should be noted here. First, a situation-specific
approach to regionalism implies a high degree of ihvolvement (and
‘probably control) by the\participants located within the region;
This raises the question of the roIe that could or should be played
by an agency such as NIE. This question would have to be answered
from two perspectives: (1) from the perspective of NIE's under-
standing of its mission, responsibilities and capabilities; and

(2) from a situation-specific perspective which asks what NIE role
1s needed and would be helpful on a case-by-cafle basis. We would
expect that NIE's role would indeed rénge from taking initiative

to bring:parties together, to providing various kinds of support, to
"doing nothing'. .

3
*
These and other purposes for regionalism are discussed in Chapter
Four.
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Second, we would note here that while we lack data to make an assess-

ment of the nature, extent or impact of situation-specific regionalism

in education, it is possible to infer that apart from the labs and
the OE regional offices, no regional organization or arrangement has
had a major, sysﬁemrwide impact on educational R/D&I. This, however,
could be misleading. The discussion above has implied that the
"impagt' of situation-specific regionalism should be evaluaped in
relation to specific educational .R/D&I purposes, to the specific
participants involved and (cumulatively across many cases) to the
region itself -- but not in terms of system-wide impact.
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III. THE EDUCATIONAIL_CONTEXT FOR REGIONALISM AT THE STATE AND
" LOCAL LEVELS

‘ At the stat. and locai .levels, three aspects of the educational

R/D&I contexs: seem to be particularly reJevant for the issue of
regionalism.

. 1. Authority and Respondibility for Public Education

In relation to the operational system foy gublic education in the
United States, the most basic fact of life is that responsibility
and authority reside constitucionally in the state governments

and historically/traditionally in municipal and county governments.
Additionally, we may note that: (1) though the federal government

- does not have authority and responsibt ity for the creation and

basic managemeat/administration. of public education, it is none-

_-theleas a separate constitutional unit of government which can and

has ‘impacted various aspects of public education, and (2) regions
have no reality as separately constituted units rf governments
(though of course, regional agencies may be establishéa as formal

arms of a federal agency; and local or state governments may esta-

blish or participate in regional consortia or other arrangements).
While local education agencies (LEAs) have historically "run" the
public education system, state education agencies (SEAs) have taken
an increasingly active and broad-scoped role over the past decade

G

or 80. ¢

2. Inter&ediate Service Agencies

In the last decade or so, SEAs have been creating Intermediate
Service Agencies (ISAs) which are, in effect, intra-state regional
arns of the SEAs and are get up primarily to provide various kinds .

© of services to local schools and school districts. While ISAs are

: LN
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too new on the educational sceue to predict what roles and forms
will become predominant among the ISAs or even to judge whether
they are a temporary phenomena or will emerge as a basic part of
the educationa; context, they do provide some of the kinds of .o

services (e.g.: dissemination; technical assistance) that might
be considered as roles for interstate regional organizations and
arrangements.

.

3. Large Scale Diffuseness in the Operational System in Education

The_oﬁerational systen_ in education is both very large and very

diffuse. There are more than 17,000 LEAs in the United States -~

each of which includes wany schools (literally hundreds in the ST
larger éities), with numerous teachers in each schéol (not to J
mention students, who are in a real sense the ultimate users of

educational R/D&I services and_products). Authority and responsi-

bility for running the public schrol system is diffugsed among these

thousands of LEAs and their and their elected or appointed school hoards.

4. Implications for Regionalism

The above considerations suggest that regional approaches to educa-

tional R/D&I would be subject to several parameters or constraints.

1) Couflict can arise whenever SEAs or LEAs perceive regional
organizations or arrangements to be an 1gf;ingement upon
their own (rather broa&ly construed) ;afﬁority, responsi~-
bility and "turf". From a governmental perspective, this
potential problem would tend to be aggravated by the fact
that regions have no separate standing (and thus no direct
authority or power) as units of government. This potential
problem r7ould also tend to be aggravated whenever SEAs and
ISAs perceilved regional organizations or arrangements to be
"siphoning off" federal funding which might otherwise be
available directly to SEAs and ISAs. '

Y
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é)’ Except for regional offices of federal agencies which

ugse funding as a means of control, regional approaches

aimed at supporting or otherwise impacting the practice of

education will be dependent to a large extent on the

voluntary cooperation of SEAs and LEAs.

3) A critical aspect in designing for regionalism, then, would
| ~ be to remove disincentives and/or to provide strong in-
. .centives for SEA/ LEA collaboration with regional organi—

zations and ~rran:ements.*

4). The growing role of ISAs in providing various services to
LEAs raises a question as to what roles are needed that
inter-state regionalism could provide without merely -

adding another "layer" of organization.

5) The size aﬁd diffuseness of the public education system,
even on an interstate region level, would make it both
difficult and costly to design an regional approach in-
volving direct linkage between a regional organization

and local schools and. school districts.

* The issue of incentives
discussed in relation to t
program of NIE (Weiss, Mor

and disincentives regarding regionalism 1is
he Regional Development and Exchange (RDx)
an, Radnor and Hofler 1977).
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IV. THE EDUCATIONAL R/D&I CONTEXT FROM AN OVERVIEW PERSPECTIVE

From an overview perspective, we may note briefly* several general

'characteristics of the educational R/D&I which may impact the region: N

ism issue.

1. Vulnerability

Education and educational.R/D&I are highly vulnerable to theif environ-
ments. Education is a value-laden concern and is a publicly-controlled
system. There are legitimacy problems in claiming specialized expertise
and professional status. Eduqational innovations tend to involve

"people" change. In a word,~ﬁe can characterize the environment in the
education sector as one that tends to be weak in supports and assertive

in demands.

2. Level of Maturational Development in Educational R/D&I

While education per se obviously has a long history, institutionalized,
linked R/D&I in education is only a little more than a decade old.‘ Thus
while some of the educational R/D&I functions are more developed than
others, on the whole, educational R/D&X has‘é relacively low level of
maturational development and thus cannot be approached as if a mature
educational R/D&I system existed.

3. The Institutional Base

—p

The structure of the educational R/D&I system is, in reality, a set of
three parallel subsystems: (1) colleges and universities; (2) quasi-
public and private sector institutions; and (3) governmental agencies at
the state and local levels (SEAs, LEAs, ISAs). As might be expected

in a relatively §oung system, institutional linkages are relatively weak

*See Spivak and Radnor (1977) for a discussion of these and other
characteristics of the educational R/D&I context.
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and fragmented both within_and across the three parallel subsystems.
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Indeed, it is valid to speak of an educational R/D&I "system" only
from an analytical rather than an operational perspective. Within

educational R/DSIL, there is a relatively low degree of functional

specialization and a high degree of fuﬁctiqnal clustering.*

4. _ Shifting Goals and Priorities

Except perhaps at the level of very broad goal statements, goals and

priorities for educational R/D&I have been characterized by marked

~discontinuity, shifting goals and priorities, and policies and

strategles that have not Leen entirely consistent with each other
or with the R/D&I system's goals.

5. Personnel Base Weaknesses

While the specialized educational R/D&I personnel base has undergone

a significant amount of expanslon over the past decade or so, the
literature suggests that it is inadequate in sheer numbers (Clark

and Hopkins 1969; Hopkins 1971; NIE 1976); is diéproportionatély con-
centrated in research, development and evaluation research (Hopkins
1971; NIE 1976); and lacks an adequate supply of trained or experienced
R/D&I managers (Schalock 1972). The low prestige and funding instability
of educational R/D&I makes it difficult to attract and retaim R/D&I

personnel.

6. Funding

Funding for educational R/D&I is relatively low compared to other sectors
such as health, industry, defense, etc.; has tended to be scattered over
a large number of projects; has been rather unstable; and is provided

primarily by the federal government.

*That is, the extent to which R/D&IL personnel and instituticons specialize
or not in one of the R/D&I functions.
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Other characteristics of the educational R/D&I jcontext could, of course,

" be noted. The points to be noted here, however, are (1) that the issue

‘of regionalism cannot be considered apart from the larger educational
R/D&I context; and (2) these characteristics are particularly critical
to any consideration of educationa’ R/D&I policy issue.
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Since NIE is a federal agency, it is important (for the purposes of
this analysis) to have at least a basic understanding of regionalism
within the federal context.* In this chapter, we will provide

an overview of: (l).the developmentﬁl history of regionalism within
the federal context; (2) the nature and history of the ten standard
federal regilons and the Federal Regional Councils; and (3) a
critical study by the Brookings Institution (Derthick 1974). We
will then review the implications that may be drawn from this over-

view.

*To provide the background data for this overview, interviews were
help (May - June and November - December, 1977) with administrators
in a number of federal agencies having (or being concerned with)
various regional approaches. Additionally, a number of relevant
federal and other documents were reviewed. Our purpose was explora-
tory -- to obtain a basic overview of regionalism in the federal

context.

b
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I. REGIONALTSM IN THE FEDERAL GOVERNMENT: THE HISTORICAL DEVELOPMENT
OF A PATCHWORK QUILT

In general the regional approaches of various federal agencies

have developed independently of each other (even within a single
department), without a significant degrue of planning (cr sometimes
even of department—guidance or control), as a result of a variety of
considerations. As each major federal agency (and\eyen units within
these agencies) tended to develop their own regional "patterns"
independently of each éther, a multiplicity of federal "regions"
developed over time into a "patchwork quilt" regional maze. The.
complexity\pf the federal regional maze may be seen from a number

of perspectives. o

It is probably safe to say that federal "regionalism" initially had
its roots in the difficulties of communicating over long distances.
Thus, when day-to~day control over operations was important, it
would make sense to use some form of regional administration, regardless
of whether the term "regional" was used, formal planning was done,

or reglonal conceptualization was involved. An illustration could

be army cémmand posts in "regions" of the west. Over time, other
considerations for a regional approach came into play; for example:
simple formalization of existing orgaﬁiiational realities which had
developed over time; program administration issues such as being
"closer" to the actual places of program administration and impact;
decentralization emphases, whether for organizational reasons (such

as delegation/distribution of authority, effectiveness of field
supervision) or for reasons of philosophy of government (as in the

New Federalism of the Nixon administration); etc.
In a similar vein, regional boundaries have historically been

established for a varilety of reasons and in a variety of patterns.
Illustrative of the variety of rationales for specific regional

91
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boundaries would be: distribution of workload; distribution of
population; distribution and a location of specific program or
service recipients; perceived ''natural" geographic, economic,
cultural or political divisions; state boundaries; limitatioms,
both upper and lower, on the appropriate size of a field organiza-
tion;. avallability of communication systems; etc. As a result,
the regions of federal agencies have historically been highly |
inconsigtent in terms of area size, number of regions in an agency,
and location of boundaries. Location of federal regiomal offices

. shows a similar variety and inconsistency across federal agencies,
reflecting a pattern of "it just developed. this way."

Further differences have developed across federal agencies in
organization terms. A federal "regional' organization may be a
"geographic desk" in Washington, D.C.; groups of technical services
or support centers located around the country; a level of super-
vision; or some combination of these or other types of organiza-
tional structures. The rol: of the top regional official may

vacy from being a representative of the headquarters office, to
being a coordinator of an aéency's regional programs, to having

line authority over an agency's programs in a region.

That the above considerations have led regionalism in the federal
government to resemble a patchwork quilt can reasonably, and quite
correctly, be inferred. To illustrate the almost nightmarish

proportions of the federal regional maze, we may note the following:

-~ To obtain the support and cooperation of various federal
agencies for a single program in the 1960s, the city of
Louisville might well have had to work with federal
regional officials located in Atlanta, Charlottesville,

Chicago, Philcdelphia and Washington, D.C.

- By the late 1960s, HEW had 39 separate regional structures.

s
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As of May 1, 1976 , the number of separate regional
structures within a single federal department ranged from
two to twenty-seven =-- while the number of regions

within any given regional structure ranged from two to

-

thirty-seven.

In some instances, some agencies withir a single federal deparg-

ment will have regional structures, while others will not..

* .

Source: Attachments #1 and 2, "Study Report: Federal Regional
Boundaries," OMB, July 1, 1971. (Attachments #1 and 2 were added
to this report in 1976). s

53



!
i
I

‘- *TH m - w

- 55 - : .

II. STANDARD REGIONS AND_FEDERAL REGIONAL COUNCILS:
DEVELOPING UNIFORMITY IN A PATCHWORK QUILT

Given the multiplicity and complexity of.federal'regionalism - and
given the tendency of new administrations to.put their own~"9tamp"

on federal organization through 'reorganization" -- 1t would be
surprising not to find that various suggestiongs have been made over
time to bring some uniformity across the.federal regiong} Indéed,
according to an OMB study report (OMB:1971:1):

The standardization of many Fede;al regions has been a recognlzed
need since the time of the Truman Administration and probably

earlier. Periodically, for more than 20 years, proposals have
been surfaced, massaged and buried because of the foreseeable

opposition from various quarters that was considered to be too

powerful to counter successfully. The bases for specific proposals

have varied. Some proposals were based on uniformity for Civil

Defense, some for emergency planning, some for improved adminigtra-

tive service, and some for improved coordination. But all had a“

common objective of uniformity among some related components of -

the Federal govermment.

A

1

1. The 1960's: A Context for Stanflardization of Federal Regionalism
T X .

-
7

In the period or the mid 1960s through the early 1970s, actions

were taken to (1) standardize the number and boundaries of federal
regions; (2) "co-locate' federal regional offices; and (3) establish
Federal Regional Councils (FRC). These actions were most notablv
taken in the Nixon administration, but the history of ».ich actions
encompasses the 1960s before the Nixon administ}ation.

Specifically, the conﬁept of federal regional councils was pllot

testad in 1968 in four regions centered around Chicago, New York,

e ;\:“5‘;'9’#‘
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Atlanta and Philadelphia. Consideration had also been given to
‘standardization of regional boundaries. On March 27, 1969, Présiden;

'Nixoﬁ\announced an executive order for restructuring the federal

*
gcvernment. The restructuring centered around federal regionalism

end specifically involved (1) creation of eight standard regions;
(2) expansion of the Federal Regional Council concept from four to
eight regions; (3) standardization of regional office locationms.
Less than two months later, on May 21, 1969, President Nixon
announced the expansion of the nﬁmber of standard federal regions

_from eight to ten.

It should be noted here that President Nixon's executive order on
reglonal standardization initially applied to the five major social
service grant agencies (HUD, HEW, DOL, OEO, and SBA). However,
the President also requested that "all other féderal agencies . .
take note of these 1nétfuctions, and . . . any changes in their field
organizations be made consistent with our ultimate goal: uniform
boundaries and field office locations for all social and economic
programs requiring interagency or intergovernmental coordination."
Subsequent actions were taken to strengthen and expand the regional
standardization, for exaqple! through the Federal Assistance
Review Prog:ag}ggtuﬂiﬂﬁﬁﬁy OMB, etc. However, the impact of Water-
L
gate reduced administration attention to-the restructuring program
and, in effect, it halted.ih mid-air -- being neither taken to
completion nor retracted. The Federal Regional Council concept is

currently under study by the Carter administration.**

2. Causal Dynamics

In broad terms, the standardization efforts of the 1960s and 1970s

%
Press Release, Office of the White House Secretary, ''Statement by
the President on Restructuring of Government Service Systems,' March

27, 1969.

**Since early 1977,however, no officlal report had been issued by late 1977.
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stemmed from two principal causes, one philosophical and the other
more pragmatic or functional. Some observers would add a third

causal ictor, the political dimension.

One (the philosophical) causal dynamic centered around philosophy

' of federal government, specifically the "New Federalism" philosophy

of the Nixon administration, with its emphasis on decentralizationm.
President Nixon's press release statement (March 27, 1969) clearly
emphasizes the decentralization theme of his executive order for

restructuring government service systems. In this sense, regionalism

~ per se provided a vehicle for decentralization =-- with standard-

*
ization of regions and Federal Regional Councils providing "rationality"

11} " *
and "coordination’'.

* A second causal dynamic was more pragmatic and functional =-- an
. "overload" in the federal administrative system. ** GSpecifically in

the 1960s, the number (and level of funding) of federal snocial
programs tended to be of a categorical nature. The result of the
above was to increase dramatically the demands upon federal agency
personnel in Washington to (a) manage and coordinate a nmultiplicity
of inter- and intra-Departmental programs and (b) respond to a
multiplicity of requests from state and local agencies. In a .word,
the large increase in categorical social grant programs overloaded
the circuits of the "headquarters' management process. As one
interviewee stated: 'Federal personnel found themselves spending
90% of their time on the phone.” Thus, while this causal dynamic
was external to and preceded the Nixon administration, it provided

a compatible context for his decentralization emphasis.

Political considerations also seem to have played a role.** As already

noted, President Nixon amendad his original executive order within

*
Terms used by President Nixon in his March 27, 1969 press rclease.
**This interpretation was suggested in several interviews.
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w
less than two months to expand the number of regions from eight
to ten =-- or more specifically, to establish regions headquartered
i3 Kansas City and Seattle. The speed of this change is generally
attributed to "political flak" =-- 1 :., if there were to be
regional headquarters, some cpngressibnal members wanted one in their
own area. Some observers think that President Johnson did not act
on regional standardization because he viewed the choice of regional
headquarter locations as a political "hot-potato" (perhaps especially
in his home state of Texas) —— but that President Nixon saw regional
standardization as an available and highly visible means for early

fulfillment of campaign promises.

3. Purposes

W.en the question is asked, "Why was  there/should there be standard-
ization of federal regionalism and Federal Regional Councils?",

a multiplicity of answers are given. Perhaps the most often stated
"purposes'" are uniformity, coordiﬁation, and access =- but even
these terms reflect a variety of more specific purposes. As was noted
earlier, suggestions that federal regions be '"uniform'" had been made
at least since the Truman administration -- but the focal purpose
forxsuch uniformity varied from Civil Defense.to emergency planning,
1mproved administraiive service or improved coordination. Coordination
has been used to refer to coordination within a single federal
department, across some set of federal departments, across programs

of different federal departments, between federal and local or state
agencies, between faoderal fileld officials, or even between state and
local agencies. '"Coordination" has even been used to refer to
consolicdation of programs, to sharing of administrative services,

and in general to "economy' and "efficiency'. ‘"Access'" has been used

to refer to access between regional officials in different Departments;

to access between federal and state or local ofticials; cr simply

.'J\i!
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to reduce the distances and number of locations involved in travel

to federal program offices.

There 1s probably no single term (or even set of terms) that would
adequataly capture the multiplicity of purposes related to standard-
ization of federal regionalism or to the establishment and functions
. of Federal Regional Councils. Nor does there need to be. Rather,
it is more important to be aware that there may be such a multi-
Plicity of purposes -~ each of which would be differentially signi-

ficant for different agencies and across different contexts.

We should further —ote that concepts of uniformity, coordination
and access arr .ssentially pragmatic, functional concepts -- which
to a large extent quite correctly reflect the meaning of .‘egionalism
in the federal context. At the same time, we must note again that
federal regionalism may in any given instance have other meanings --
as a reflection of a philosophy of government, of one's "theory"

of organization, or of political realities and dynamics.

4, Realities of Regional Standardization

The efforts to standardize federal regionalism indicate, and provide

insights about, the types of varied and conflicting realities which

must be considered in relation to regionalism. Some of these realities

facilitate and/or push towards regionalism. Other realities constrain

-gionalism. Yet others are essentially neutral.

A. Realities Facilitating Standardization

The discussion thus far has largely been about realities which

would seem to have provided contextual impetus to facilitate

efforts to standardize federal regionalism.

1. The exis 2nce of a fragmented federal -egional - ..e
within which coordination requirements could, in
terms of an OMB study (OMB 1971), "reach almost night-
mare proportions,"

.'a
t
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2. The need for coordination across federal programs and
agencles. (Coordination is often seen as a purpose or

reason for regionalism per se.)

3. The perception that "access" (however defined) would be
facilitated througl. regionalism. (Access i’ often seen

as a reason for regionalism per se).
4. The political reality (according to some observers) that

President Nixon perceived standardization as a pblitically
visible way of fulfilling campaign promises.

B. A "Neutral" Factor: Criteria for Establishing Regional

Boundaries

According to an OMB study (1971:4), earlier "proposals for
standardization were invariably based on an assumption that
a 'best' regional structure for any particular program could
be developed, and that in general this was the case for the

' If such a premise were

existing patterns for meost programs.’
true, the ramifications for standardization would be highly
significant -- standardization would have to be a '"less that
bert" compromise solutinn, with the vaiue of standardization
being weighed against the disadvantege to a program. Or,

perhaps, it would be possible to develop several 'standard"
patterns, such as a separate pattern 'for urban~oriented programs,
for rural-oriented programs, for natural resource programs,

for law enforcement programs', etc. (OMB, 1971:7).

It was to determine the validity of such "best' assumptions
that an OMB ‘study reviewed 'the factors used by each of the
agencies to guide the development and evolution of their

regional organizations.' The conclusions of this review are

quite significant and worth quoting here (OMB 1971:7-8).
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"One of the major considerations, conceptually, was a
review of the factors used by each of the agencies to

guide the development and evolution of their regional

organizations.

It became very clear throughout the studies that such
factors or criteria actually had little practical effect

on the evolution of regional structures. They are frequently
used to rationalize or justify an existing structure or

they provide a conceptual base for a desired adjustment

but the real decisions are made on the basis of other in-
tangible, political, or internal administrative considera-
tions. Only in very rare cases could the existing structure
be 1dentified in such a way that the factors set forth as
important and overriding would in fact support the present
structure without major exceptions that neutralize the

argument.,

In nearly every instance, when a specific factor was cited,
examination disclosed that there were enough exceptions in
the agency structure to conclude that the argument had little
validity. For example, one agency emphasizes the need for

a balanced workload as a primary objective but its largest
region is more than twice as large in terms of workload as
the smallest. In another case, emphasis is placed on
maintaining river basin boundaries and the agencylhas the
Colorado river basin and others, divided between two or more
regions. Cultural and archaeological relationships were
considered important in one agency and the same agency
divided the area being used as an example among three
regions. One agency cited the importance of locating its
offices in small cities close to depressed rural areas and
yet had some of Jts offices in the largest metropolitan
areas of the country. Whatever the factors used, time after

time the exceptions refuted the major arguments.

K



The fact is that the United States cannot be consistently
divided on the basis of any single factor in a way that does
not result in as many disparities as it resolves. Equal
population distribution produces vast differences in
geographic area and travel time. Equality in geographic
areas produces tremendous differences in workload. Simila-
rities in climate, plant or animal 1life, or topography
again produce inequalities in area, wbrkload, populaﬁioa
or other measures. As a result, decisions on regional
o:ganization are made after considering a variety of
factors and making a subjec;iVe judgment based uore on
intangible considerations than anything else and then the
decision is rationalized in taugible terms. The picture

is further complicated by the fact that state boundaries

adhere to no consistent principle, frequently either following

major waterways or being arbitrary straight lines surveyed .
independent of natural geography. Additional prolLl--. are
added by the fact that major metropolitan areas, trade
centers, agricultural centers and similar area-wide concen~
trations of common urban and rural activity tend to be
brought together by, rather than divided by, many of the
waterways that form our internal political boundaries.

Only in very rare cases could the existing structure be
identified in such a way that the factors set forth as
important and overriding would in fact support the present
structure without major exceptions. The Maritime Adminis-
tration is one of the few cases in which the cited rationale
stood up. It has three reglons, based on the shipp.rg and
ship-building industry on the three major coastal areas
(Atlantic, Gulf and Pacific), and the agency organized
three regions related to these coastal areas. Three other
agencies have been identified so far as having similar over-
ridirng considerations that warrant exceptions to the Uniform
Boundaries. . They are the U. S. Attorneys, the Coast Guard,

ﬁcil
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and the Bureau of Aviation Safety in DOT. One can only
conclude that, with some of-the rare exceptions mentioned,
there is no overwhelming argument for any particular set
of regional boundaries as belng "best" for any Federal

agency.”

C. Realities Coastraining Standurdization

Given that a strong need for coordination existed and that one

set of regional boundaries is in most cases as reasonable as
another, one could easily conclude that the need for standard-
ization of federal regions would have been obviogs and pressing -~
indeed, so obvious and pressing that standardization would have
been acceptable and relativcly easily accomplished. 1In point

of fact, such has not be:n the case =-- the realities of

federal regionalism are two-sided. There are coustraining as

well as facilitaiing and neutral realities. It is. to these

constraining realities that we now turn.

a. _The Weight of Historical Development

While there mey in general be no one best regional pattern,
there nonetheless did exist various regional patterns Ehat
developed over time and carried with them the weight of
long-standing perceptions, vested interests, etc. Further,
one would expect resistancehfrom cities that would lose
regional offices -- and thus lose some degree of popula-
tion, financial resources and status. Resistance could
also be expected from at least some of employees who would
have to face the travail of physical relocation. Indeed,
in point of fact, the '"travail vs. travel" problem was one
of the major issues in planning and implementing standardi-

zation.

. 4y
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b. Reasonable Exceptions

As already noted, the OMB study (1971) did find agenciés
for which standardization of regional boundaries really
was not applicable. These « :eptions were of two kinds:
non-conformity and partial conformity. In the fiist '
instance (non-conformity), valid reasons were found fbr
regional boundaries which were not consistent with the
standard boundaries (e.g.: the Maritime Administration
wﬁose regional bounda:ies were, quite validly, based
upon coastal areas). In the secShd instance (partial
‘conformity) agency administration and/or program needs
called either for more or fewer than -ten regions. However,
’ while t'ie number of regions would be non-conforming, regiomal
boundazies for these agencies would not contradict the

standard boundaries.

c. Sub-Regional Agency Structures

The ba;ic purpose of federal regional standg;dization was

to facllitate coordination of federal program activities

in the field. However, not all federal agencies had

regional structures. Some located their field offices instead
at the state level (e.g.: the Soil Conservarion Service

and Administration in Agriculture, the Bureau of Land
Management #n Interior, and the Office of Business Services

in Commerce). Other agencies had various sub-resional structures
which were fragmented and inconsistent across agencies

an . which in some cases were not even formally established

and did not appear on formal organizational charts (OMB
1971:10).

While these non- or sub-regional structures dn not constrain

regional standardization per se. * y do (by their very
6.2
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existence) significantly constraim the coordination

purposes of regional standardization.

d. Political Constraints .

Whatever the arguments for or against regionalism per se

or standardization, political_considerations appear to have

affected decisions about standardization. As noted earlier,

palitical considerations appear to have been the moving
force behind President Nixon's rather rapid decision to
expand the number of regions from eight to ten. Further,
the politics of ﬁatergate effectively "slowed down'

standardization efforts.

e. Regional Standardization is Not a '"Natural'" Phenomenon

A review of the historical development of federal regiomal
patterns and the findings of the 1971 OMB study quoted
earlier clearly indicate that regional standardization

is not a natural phenomenon. If anything, both this
history and the lack of any single overwhelming basis for
regional "homogeneity" would tend to indicate that regional
fragmentation is a more ''matural" phenomenon. As an OMB
staff report (1970) similarly concluded: ''mearly every
individual considering the division of the United States
into Federal regions has a somewhat different concept
based on persona% experience and a particular program

outlook."

Realities of Federal Regional Councils

The development of Tederal Regional Councils is obviously intertwined

$
with the development of federal regional standardization. Thus, to a

1)
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large extent, the fealities of standardization apply also to the
Federal Regional Councils, but some additional considerations do
come into play. In effect, we may say that regional boundary and
office location standardization provide only a geographié basis
for federal program coordination. Federal Regional Councils were
intended to prov%de the organizational format for éoordination.

However, three major problems have plagued the FRCs to date.

A. Representation and Authority

The Federal Regidonal Councils are composed of representatives
of federal agencies.having programs or other activities (e.g.:
regulatory, service) within a region. However, these agency
representatives have had differing levels of authority. Some
hrs 2 had full line authority over regional programs of their
agency. These council members could indeed make coordination
commitments for their ;gency. Other council members, however,
had only coordination responsibility (without line authority)
err regional programs of their agency. Still others were
.indeed simply representatives of their parent federal agency
(in some cases being simply the agency official geographically
closest to the standard gegional headquarters city, and in some
cases being changed each year). In these last two cases,
council members did not have the authority commit either

their parent agencies or their regional offices.

B. Differences in the Locus of Regional Program Authority

The problem just noted is essentiaiiy a reflection of a larger
dynamic: differences between federal agencies as to the locus
of program authority in a region. In a word, even where

regional boundaries were standardized, regional organizational

structures and lines of authority were not. Some agencies
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such as CETA (DOL) established regional structures which gave
the regional director full line authority over agency programs
in the region (though policy authority was retained by the
'washingtnn office). Others did not.

To targe degree, these differences reflect classic ,r;aniza-

- tional tensions over program control. Should progr;ms in the
field (i.e., region) be controlled by their parent program
groups at "headquarters'" or by field personnel? Should programs
at the field (i.e., regional) level be controlled by "generalists"
(i.e., by a single regional director‘with Jine authority over
field programs) or by program "specialists" (i.e., separately by
the several field program directors who are responsible to their
separate headquarters program offices)? Standardizatfon of
regional boundaries and office locatidns provides no insights
about the answers to these ques~ions. Indeed, it may be worth
noting thcot in the early 1970s, conflicting opinions about
issues such @s' these led to a rather unique use of the terms
"regional" and "decentr3lization" in HEW, wherein for some _
"decentralization" meant delegation of authority to the various
regional program units and "regional" meant delegation of

authority to the :egional director.

C. Non-Regions and Sub-Regions

This third problem area has already been noted earlier, but it

is worth .noting again here -- agencies hav.ng no regional struc-
tures or having sub-regional structures. Thus, the 1971 OMB

study noted that (1) the multiplicity of contacts required for
federal agencies lacking regional field structures "has pre-

vented the establishment of any effective coordination mechanism,
particularly in relation to the Federal Regional Councils"; and

(2) "problems are beginning to emerge as a result of agencles taking
internal action to pull programs together that cross regional

lines" (sub-regions) (OMB 1971:10).
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6. The Current Status f Standardization and Federal Regional Councils

As of May 1, 1976*, twenty-one federal departments or independent
agencies had a total of 103 regional systems. Of these, only 24
were in complete conformance with the standard regional boundaries
(i.e., had exactly 10 regions whose boundaries conformed with the
standard boundaries); 37 were in partial conformance (i.e., had more
or fewer than ten regioms, but regional boundaries were consistant
with the standard boundaries); and 42 were in non-conformance. Of.
the program agencies involved in President Nixon's original execu~
tive order: HUD and SBA had one regional system each (both in
conformaqce); HEW had three regional systems (two in conformance
and one 15 non-conformance); DOL had twelve regional systems (seven

in conformance, 4 in partial conformance, and one in non-conformance),

The Federal Regional Councils have not been as effective as had been

hoped and are currently under review by che Carter administration.

*
Attachment #1, OMB 1971. (This attachment was added in 1976).
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III. BETWEEN STATE AND NATION: A STUDY OF REGIONAL ORGANIZATIONS
BY THE BROOKINGS INSTITUTION

Regioz=alism in the federal context has taken many forms and has ranged
in scopa from a single policy for a single program in a single unit to
a federal agency to rather levge scale efforts such as the Tennessee
Valley Authority. Insofar as federal regionalism has had limited foci
and has been scattered and disaggregated Lhropghout the federal
government, we would expect the variety, multiplicity and complexity
(and attendant dynamics and problems) that we have already rnoted. It
would be helpful, then, to examine the natﬁre and dynamics of more

large scale federal regional approaches.

,(

A study by the Brookings Institution prov s some significant in-
sights into the nature and dynamics of Such large scale federal region-
alism (Derthick 1974).% _This'study examined the following large scale

federal regional organizations.,*#* ,
] : .

-~ The Tennessee Valley Authority (TVA) -- Established by Congress

in the 1930s for the development and conservation of the

Tennessee River and valley; encompasses parts of seven states.

- The Delawara River Basin Commission (DRBC) -~ Established in

‘1961 b? the states of New York, Delaware, and Pennsylvania to
negotiate differences between these states and to develop the
Delaware River. DRBC was established in response to disagree-
ments over use of the waters of the Delaware River and to a
1954 Supreme Court decree allocating the river waters and

appointing a river master.

* Tnis section of our policy analysis is devoted solely to this Brookings

Institution study. Thus, page references in this section will refer solely
to this study. W

** Regionalism was defined in this study as encompassing parts or all
f three or more states.
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- The Appalachian Regional Commission (ARC) -- Established by

Congress in 1965 as a result of the initiative of the Conference |
on Appalachian Govenors (during the 1960 election), of Pre-ident
Kennedy and of the landslide 1964 national elections. A joint
federal-state body was established to plan and coordinate federal

aid to the Appalachian Region.

~ Title V Commissions —- Public Works and Economic Develophent
Act of 1965. Follrwing the example of the ARC, this act
"authorized joint federal-state commissions for regions that

lagged behind the rest of the nation" (p.2). The chief function
is economic development. Seven Title V Commissions by 197z.

-~ Title II Commissions —— Water Resources Planning Act of 1965.

Created to be a "standard form" to coordinate planning for
major river basins ("coordination' had been performed by
various executive-created federal interagency committees).
Seven Title II Commissions by 1972.

- TFederal Regional Councils (FRC)* -- Created by Executive order

to coordinate programs of various federal agenciés (as dis-

cussed above in section II of this chapter).

Several nbservations should be made here about these regional organi-

zations and about the Brookings Institution study.

1) The agencies chosen for the Brookings Institution study all
represent efforts at 'structural reform of at ' ‘ast a limited
sort”" (p. 14) and represent inventions '"designed to improve

the working of the American federal system'" (p. vii).

2) All of these agencies represent attempts to "coordinate"

activities across multistate arecas.

* See previous discussion.
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a) With the exception of the FRCs, they all involve cross-
state geographical arcas which are defined either by a
river basin or some kind of homogeneously-perceived socio-

economic need.

b) The geographical areas thus defir~d do not "fit" (geograph-
ically) the established jurisdictional lines (i.e., state
boundaries). '

¢) With the exception of the DRBC, all represent efforts to

coordinate federal activities.

d) DRBC represents an effort of self-coordination among
several states. However, the federal government "joined
the organization too, becoming a signatory to an inter-

state compact for the first time." {p. 1).

e) With the exception of TVA (which has independent authority)
and DRBC,'all'represent efforts to coordinate federal

activities with the established state and/or local govern-

ments (and the federal government is part of the DRBC).
They do not (including TVA) represent new and separate

governmental units, at least in a Constitutional sense.

3) All of these agencies except the FRCs were established by
Congressional action. The FRCs were established by Presidential
order and differ from the others in haéing no formal appro-
priations or staff excent as are provided (in effect) on an

ad hoc basis.
4) All of these agencies are of major scope.

The agencies upon which the Brookings Institution study focused provide
a more specifically and narrowly focused examination of regionalism
than is true of this CISST examination of regionalism. This narrower

focus may somewhat limit the generalizability of the findings of the
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Brookings Institution study, but its firdings are nonetheless quite
thorough, powerful and relevant to this policy analysis.

1. Arguoents for Regional Organization &s Structural Reforms

Viewing regional organizations as structural reforms designed "to
improve the working of the American federal system" (p. vii), the
Brookings study notes two general arguments (cases for) regioual

organizations:

1) "At its most daring, the case for regional organization argues
that the state governments are artificial creations, obsolete
and too numerous, which should be replaced by larger govern-
ments rationally adapted to the 'matural' or sociocultural
features of American éociety. In this radical form, as
proposals for regional government, proposals for regional

organization have no chance of adoption." (p. 5)

2) "In its more modest and pragmatic form, the main argument for
regional organizations is that they are needed to respond
to the problem of "scale'" that arises when functions spill
over state boundaries without, however, requiring nationwide
action. The problem of scale may arise when actions in one
state jurisdiction substantially affect the welfare of a
neighboring juristiction." ''The scale problem also arises
when common social or economic characteristics or natural
features extend across jurisdictional boundaries so that
government activities ought to encompass the homogeneous

<4

area." (p. 6)

fwo observations may be noted about the ''scale' argument. First, the
Brookinns study defines the "scale problem" as a "lack of fit between
the area jurisdictions of governments and the Jemands of governmental
functions" (p. 8) - - i.e., where the "demands of governmental functions

cross state lined'. Another conceptualization of the "scale problem",

not so clearly delineated in the Brookings study, focuses on resources
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and capabilities -- i.e., where the need is greater than can be met

through the resources of a single state; or where the state '"A'" may

have resources relevant to the needs of state "B"; or simply where a
combining of resources across states may be synergistically or cumuyla-

tively beneficial. These last two instances are not (logically)
_necessarily problems of scale in the sense of a single state being
incapabla of providing needed resources. Rather, they are problems of
scale in the sense that interstate (i.e., regional) collaboration would

be beneficial.

Second, the Lrookings study notes that 'while regional organizations
are justified primarily as responses to the scale problem . . . none of
them is justified in that way alone. They are also advanced as solutions

to what may be the problems of 'coordination' and of 'centralization'."

(p. 8

2. Purposes of Regional Orgonizations

The Brookings Institution study correctly notes that a regional organi-
zation should be judged/evaluated in relation to the functions, objectives
or purposes it is intended to serve. It is interesting, then, to note
that this study speaks of the functions or purposes of federally-related

regional orgénizations from several different perspectives.

From one perspective, the purposes of the regional organizations studied
focus around coordination -- coordination of economlc development related
to depressed arcas; coordination of planning for the development of
river basins; coordinatior of social programs. From another perspec-
tive, the functiors or purpcses could be to be a “channel" for the flow
of federal funds; to be a medium for interstate bargaining and for
resolution of interstate conflict; tc be, in effect, lobbyists on
behalf of regional interests. From yet other perspectives, the functions
or purposes of regional organizations could be to provide mechanisms of
response to problems of scale; to promote interstate collaboration;

to counterbalance problems of centralization (e.g.: loss of citizen

interest and participation; the alleged inability of the "centralized"

bureaucracy to govern).

~
Do
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The Brookings study makes one further point which is worth quoting:

"In sum, the common experience of regional organizations suggests
the importance of viewing thg coordination problem also as a
problem of definition of purgbse, which 1s a legislative function.
So cuncelved, it is no easier to "solve" than conflict in inter-
agency relations. Its true source is the heterogeneity of opinions
and interests in American society, and the openness of government
to a variety of influences - an openness that is no' matched. and
never can be, by the capacity of government to rationalize aud
make consistent either legislative or administrative acts. The
point is that any attempt at rationalization must take in a much
larger universg than executive agencies and a wider range of

techniques than executive reorganization." (p. 208)

3. Types of Regional Organizations

The Brookings study notes that the reglonal organizations studied may

be categorized from a functional perspective as "those with operating,

management, oi' regulatory functions" (TVA, DRB() and "those that are for
planning and coordinating only" (ARC, Title V and Title II Commissions)

(p' 9) .

The Brookings study also differentiates the regional organizations

studied in terms of their forms:

1) autonomous (TVA,

\
2) a forum of peers (DRM., Titls IT Commissions) —- here "the

organization . hat will ultimately carry out che plan. couperates

in the planning" (p. 7).

3° catalyst (ARC, Title V Commissions) -- i.e., a single federal
appointee, and rationale being that "au independent coordinator,
newly introduced into a milieu of hitherto uncoordinated
organizations, can define regional goals for these other

A
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organizations to pursue',

Neither of the latter regional organizational forms has ''the right to
pursue independently the.g?als it defines." (p. 8).

Finally, the Brookings study also categorizes the regional organizations
studied in terms of how they respond to the federal coordination problem.

Four approaches are mnoted.

1) a single federal agent (presidential appointee), who is
"gupposed to speak . . . for all nterested federal agencies"
(p. 10) (DRBC, ARC, Title V Commissions)

2) an interagency co~rdinating council (FRC and Title II Commis

sions)

3) transfer of the coordination function to another level of
government, i.e., the states - - only the ARC has’ specifically
explicated this approach

4) a multipurpose -agency, "within which are contained functions
normally csrried out by more than one federal agency" (p. 11)

(TVA)

“ 4., Criteria for Judging the Effectiveness of Regional Organizations

The Brookings study notes that regional organizatjions may be seen as
strategies or agents for decentralization. From this perspective, then,
the effectiveness of regional organizations may '"be judged by a combina-

tion of two criteria: the amount of federal authority the regional organi-

‘zation has, and the accessibility of that authority to nonfederal interests."
(p. 13).

The Brookings study offers another very interesting perspective from which

regional organizations might be evaluated - - i.e., by "how regional they

7
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are" (p.“188). It is probably typical to assume that regional organiza-
tions are indeed regiomal in character. However, the Brookings study
may well be offering an important perspective on regionalism by noting
that “regionalism may be treated as a variable to be judged by the
relative success of the organizations in maintainirz a reglonal orienta-
tion, in'fostering .r responding to a regional consciousness, or in
aggregating interests within the region and articulating distinctively
regional goals." (p. 188).

5. Between State and Nation: Some Conclusions About Regional Organizations

°
[y

While it would not be feasihle hern to list and discuss all of the findings
of the Brookings study, it is itportant to try to capture some of the basic

thrusts of the study's iindings. While the specifi: focus of the study o
and the nature of the orgaaizations studied slould caution against quick
and superficial generalizations, neither should we too quickly and super-

ficially rejeci the potential for generalizahility.

A. Prognosis: Littl. Chancc  or tie Generalization of Regional

Organizations as Major Tnnovations

The 3rookings stidy coacludes that thure are many constraints
againet widespread development of successful regional organizations

of the type and sccpe studied. The study concludes Lhat:

1) Strong regional organizations, as major innovations, are
"political accidents, the product of ad hoc coalitions
whose success was fortuitous in important respects”" (p.
192) - - snecifically, the result of the "fortuitous
combination of opportunity, determined leadership, cata-
lytic events, and weak or distracted opposition" (p. 193).
They also beuefit from being "new and experimental' -—-

assets which by definition are not generalizable.
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Conversely, the weak regional organizations studied were
those resulting from central glanning which attempted to
generalize (i.e., create several simildr regional organi-
zations) the example of an initial, "leading" regional

organization.

All of the regional organizations studied suffered from
a lack of strong regional identity. None resulted from

a regional consciousness per se.

Further, none (with the possible exception of TVA) has
yet been able to develop, within its geographical'area,
an "independent regional consciousness . . . by the foice
of its own activities or of its assertion of a regiomnal

interest" (p. 189).

Those at the state level who "want" joint (i.e., federal-
state) regional organizations do so not for the "value"
of a '"regional organization" per se. Rather, they

"want federal participstion mainly because they want the
access to federal powers or funds that will come with it."
p. 214).

Further, such federal-state "jointness' seems to be of

marginal effectiveness.

While regionalism '"is one of those ideas that grips a few
minds or much of an academic discipline" and has been "much

" there has "never

subject to intellectual fad and fashion,
been a sustained movement for regional organization that

left its impress across the United States" (p. 3).

In sum, the Brookings studv concludes that regional organizations

remain experiments and deviations from the norm aud the "odds are
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against their being formed and, if formed, against their flourishing"
(p. 4)‘

B. Sore Constraints on Regional Organizations

’ A number of reasons are suggest... which mitigate heavily against
the development and feasibility of regional organizations gimilar

in nature and scope to those studied. For example:

1) As noted above, there is generally a lack of "regional
consciousness" within the United States, at least in the

sense of governmental entities.

2) As governmental entities, regional orgunizations have mno
Constitutional basis; are actually rival governmental
units which are superimposed on and in addition to already
existing governmental entities; and must enter into and
compete with a "crowded universe'" of rival governmental
entities (TVA was the sole exception —-'1ts "universe' was

not so crowded in the 1930s).

3) The states have very strong "survival" capability in relation
to any regional organization which would compete with or

supplant them as governmental entities.

4) The "systematic problems" to which regional organizations
are supposedly addressed -- '"federal lack of coordfAnation
and excessive centralization -- do not appear to b§ sub-

stantially ameliorated by any form, with the possible

exception of TVA" (p. 229). Indeed, as ''superstructure
upon the more traditional structure of federal-state

organization, they are a complicating feature" (p. 229).

Thus, the Brookings study notes that regilonal organizations
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.o
can plausibly be viewed as a contributor to the coordina-

tion problem. That 13, any ''mew" organization is potentially
a contributor, on the assumption that the essence of the
coordination problem is the multiplication of specialized
yet'interdependent organizations. The size of the coordina-
tion problem increases with the size and variety of the
organizational universe. If the new organization's. functions
overlap those of existing organizations, as. is true with

the leadiie regional organizations, the :ifficulties iacrease
further. Aaid if they challenge the very principles un

which the organizational universe is ordered, the difficulties
are compounded again. Regional organizations with operating
and management authority, by substituting area for function,
would revise the most fundamental principle of federal

administrative organization." (p. 199).

From the above, it follows that there will inevitably be -
high costs of administrative confusion associated with

regional organizational approaches.

Also, it follows that regional organization, as an inno-

mr—« c—

vative structural reform, will not "happen naturally or

easily"~ - it will have to bé '"compelled'.

Interest in regional organization is intermittent and

visionary; opposition is ubiquitous, if often inarticulate.

What kind of regional organization works at all, or best,

is simply unknown.

There are other means or channels for accomplishing the
purposes associated with -egional organizations. For

example, the Brookings study notes the experience of the

~7

.
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ARC and the Title V Commissions and concludes that "the
results of such a program would probably not be very
different if it was administered by joint régional com-
nissions than if it was administered by a federal agency
through grants directly to the states.” (p. 225). We may
note here, however, that this conclusion, while not
"favoring" regional organizations, at least does place
them on an "equal level" with other, non-regional alter-
natives. '

10) "One of the geunuine obstacles to sustaining regional organi-
zations is that state governments are so busy managing
dirgct relations with the federal govefnment and meeting
responsibilities under grant-in-aid programs éhat they have
no effort to spare for regional activity. The inertial
force of state activity is so great and the states as
claimants for federal funds are so powerful that it is
impossible for regional organizations to transcend the
states in defining regional goals." (p.(&if).

C. Some Further Conclusions about Regional Organizations

The essence of the findings of the Brookings study may perhaps

be seen in its conclusion that the '"principal thing that exper-
ience suggests is that pragmatism is the best policy: it leads to
the most effective regional. organizations'" (p. 226). In stating
this conclusion, the Brookings study essentially confirms —- and
applies to regianalism =~ a similar conclusion reached in 1935

by the National Resources Committee: '"that the selection of an
organizational type should depend on the functions to be assigned:
the area of operation, the location of the constitutional powers

required, and the incidence of benefits and costs" (p. 226) .
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The implications of this "pragmatism' conclusion are:

1) The form of a regional organization is more likely to be
effective if it is context-specific rather than generalized
and centrally planned. If anything, effective regional

' organizations tend to be historical accidents rather than

to result from general%zed central planning.

2) "None of the different approaches to coordination embodied
in the regional organizations is sufficiently superior to
the rest to make it preferable. ‘Nor is any particular
approach so clearly successful as to contribute substan-

tially to justification of the regional form." (p. 195).

Question should be raised, however, as to whether or not effective
“pragmative historical accidents" can be facilitated, supported
and/or orchestrated by a federal or other agency which is not (at
least initially) a "core party" to a potential o developing
regional organization -- and if so, what manner of facilitation,
support, orchestration. The DRBC might partially represent such

a case, but the Brookings study does not directly raise this issue.

Another conclusion of the Brookings study is simply that the
distinctive "virtue of regional organizations is that they are
suited to respond to particular needs or problems isolable on a
regional scale and somehow peculiar to an area as a natural or

social or economic unit." (p. 229). Similarly, the Brookings

study concludes that if '"a regional organization is to becone
the vehicle for responding to or inducipg regional conciousness,
a location within the region is probably desirable, if only to

foster regional orientation of the staff." (p. 189).

&5
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Another conclusion of the Brookings study is that "the common 3
resul® "3 either specialization of activity or a low level of
activity. Regional action proceeds within a narrow sphere or

at a slow pace" (p. 192). Thus there "appears to be a trade-off
between depth of organizational change on a regiunal scale and
breadth of change. It has been possible to create organizations
that depart substantially from established forms and that command
important resources of authority and revenue, but only in isolated
cases. Such change has not occurred'systemxtically and compre=-
hensively. When forms are created through central planning and
are inaugurated thfoughout the system" (p. 194), "innovation is
nuch more limited" (p. 194).

Finally, while the Brookinés study suggests that it "is not possible
to abstract from these cases a model of a regional planning organi-
zation for the United States... experience suggests certain guiding
principles" (p. 186) — specifically
"powerful inducements to regional planning must be supplied,
presumably by the federal government. Planning should not be
sharply separated from governments or agencies with which the
relevant operating functions are lodged; it will gravitate
to them anyway, and the separate planning organization will be
left with nothing to do or will find 2 substitute for planning.
Organizations '"for planning' should be deniéd opportunities
to engage in alternative activities that may displace the
planning function, which is likely to be unattractive. The
"regional" area for which planning is supposed to be done must
have a clear and compelling rationale. Otherwise, there is no
chance of resisting the inertia of existing jurisdictional

arrangements.” (p. 186).

6. Implications for Regionalism in Fducational R/D&I

In order to understand the implications of the Brookings Institute study

for regionalism in educational R/D&l, it is important first to take note
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of the nature pf the study -- most : ecifically that it is a study &
large scale, federal regionalism, This railses a caution about generaliz-

ing this sb&éQ's findiﬁgs to small scale and/or non-federal regionalium,

At the same time, the study's findings do tend to coincide with the re-
view of federal regionalism in section I of this chapter and with the
conceptual and operational perspectives on regionalism which will be

noted in Chapter Four and Five of this policy analysis.

With the above in mind, the primary implications of the Brookings Insti-
tution study for regionalism in the educational R/D&I context would seem

to be the following:

1) -Regional&sm is not a panacea. It cannot serve all relevant

purposes nor solve all problems.

2) Whatever may be its merits for a particular purpose or in a
particular context, regionalism has at least two major limit-

tations or handicaps.

a) There is a lack of clear and strong 'regional identities'.

Thus, regionalism tends to lack a socially legitimized base.

b) As a governmental entity, regioralism is "extra-Counstitu-
tional," Thus, governmental regilonallism lacks existence

and authority or power in its own right. Further,

g S——

regionalism is, in effect, superimposed onr hoth state an~
federal goverument -- with all the potentias problems

this may raise.

3) Particular attention nreds to be given to emergen’ | context -

specific reglonal approaches.

We will disquss these and other specilfic i+ ilcaticns o7 the Brookings

Institutinn study in later chapers as is relevant,
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Iv. iH?LICATIONS OF THE FEDERAL CONTEXT OF REGIONALISM

From an overview perspective, the federal context of regionalism must

be described as complex, conflicting, fluctuating and (therefore)

full of riék. It would, then, be a grievous error to jump from this
analysis of *he federal context of regionalism to conclusions that
regionalism itself ox any pafticular regional approach, form, - ‘pose,
policy, etc. is either good or bad or will "work" or not. Frow the
perspecitlve of a decision maker, such conclusions may be made only in
reference to a particular‘context at a particular time and in reference
to the particular purposes which (from the decision maker's perspective)
regionalism would be inténded to sen Even here, different conclusions
might be veached By other persons « organizations from the perspective
of their own purposes, values and interes s. Thus, one major imp .cation
of the federal context f.r regionalism is that there will inevitably be’
differences of opinion and conflict about the value and effectiveness

of regionalism in any“of its particulaf manifestations. Such is simply
¢he nature of the federal context f regionalism. However, as we shall
note in the next chapter, the issue is even broader than the specific
contuxt -- such is the very nature ot regionalism itseif. The value

and effectiveness of regionalism itself is determined by the particular

context in which it is manifested and by the purpnses which it is seen

ag serving - or hindering.

Witk the abnve in mind, thure arc s e implications which should be

drawn from the discu.ssion thus far.

‘The fedoral context for regionalism is a highly political context. Thus,
roglonalism in this context will be afrected by issues of power, authority
and “turf" -- whetrher between reglonal orgavizations or personnel and

a "headquarters’ f leral ‘agency; betwéen regional orgawizations or
perannne] (as wrms of n federal apoency’) an&.stnte/locul agencles; or

Letween several separvate federal <gencfes. Where more than one federal
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agancy is involved in and/or relevaﬁt to a particular regional approach
(as is often likely to be the case), difficulties in coordination/orches~
tration may well arise around differences in priorit .as and specific
Progratmatic interests and purposes and around issues of autonomy, turf,
power, etc. Indeed, in this sense, regionalism in the federal context

is an issue (in part) of intergovernmental relations.

It is also important to note that the political context is a flﬁctuating
context. Thus, regional approaches  that are highly dependent upon the
federal governuent for financial support and/or authority will be
especially vulnerable unless (1) they have a short term focus, or (2)
they have some mechanism or capacity to act as a "buffer' against the
fluctuations of the federal context. Examples of such "buffers" could
be: strong support from state or municipal governments (which, however,
may be difficult to build, for they, too, represent a political context);
a wide range of purposes and programmatic areas that would permit
flexibility as the "political winds'" shift.

Two conclusions of the Brookings Institution study (Derthick, 1974)

are worth reneating here:

1) That successful regional organizations (at least in a large
scale sense) are political and historical accidents -- which

tend not to be generalizable.

2) That attempts to use reglonal approaches for coordination

purposes do not in fact salve all coordination problems.

From the perspective of designi.g for regionalism, several implications
of our az;;ysis of the federal context should be noted.

1) Because of the political nature of the federal context, there
well may be tenslons betwee- regional deslgns which would serve
nolitical purposes and regional designs which would serve
R/D&I system purposes. While such tension is not a foregone

conclusion, it is a distinct possibility.

8-
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In any given instance there may (and likely will) be several
purposes relevant to regionalism -- and they may be in conflict.
Some of the purposes may be served !~ regionalismm; some may

be hindered by regionalism.

Analysis of regionalism in the federal context reveals wl.at
appears to be an inherent dilemma in designing for regionalism -
a dilemma resulting from the fact that multiple purposes may
be relevant to reglonalism. Thus, oa the one hand, if regional
approaches are designed narrowly (i.e., for a single purpose),
multiple regional approaches would be required to meet the |
needs of multiple purposes -- thereby increasing the complexity
and the coordination problems of regionalism (factors parti-
cularly salient in the federal context). On the other l.and,
the broader the scope for which any single regional approach

is designed, the more d’fficult it becomes to find a single
regional design that is "'satisfactory" across the purpos-=s,

programs, agencies and other participahts involved.

One of the "stickiest' problems in designing for regionalism
is the issue: Who is going to cecide what purposes are to be
served by a regional design (and in what relative order of
priority)? Different participants will likely have different
perceptions about what purposes can and/or should be served --
with resultant differences in regional design implications.
Should decisions about purposes be made at the feueral levr.1?
If so, by which agency? Which level within the agency? Which
branch of the federal government? Or should such decisions

be made by state and municipal agencles? Should non-governmeutal
varticipants of an R/D&L syster. play a role in making’ purpose
decisions? 1If so, which R/D&I system participants? What

role?

Perhaps another way of stating the same issue is to note that

obtaining agreement on purposes among relevant parties is

| Y
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likely to be both a critical yet a difficult task in designing

for regiqnalism.

Finally, we repeat the conclusion of the 1971 OMB study that with
perhaps a few exceptions, decisions about regional boundaries and about
the number and size of regkons are likely to be arbitrarybdecisions -
i.e., several different regional "maps' are likely to be more or less
equally justifiable.



CHAPTER FOUR

THE CONCEPT OF REGIONALISM

.
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In Chapters Two and Three, it has been our purpose to gain an overview
understanding of the context for the issue of regionalism in relation
to educational R/D&I. It is now time to "step back" and think about
the concept of regionalism. Just what do we mean when we call some-
thing a "region"? What are the major dimensions of regionalism?

Why is so much variety to be found in the historical forms and dynamics

- of regionélism?

The discussion thus far will hglp to answer these and similar questions
-- and conversely, the answers to there questions will help us to
understand why regionalism has taken the forms and directions that

we have seen in the discussion thus far. In addition, how we under-
stand the concept of regionalism will provide some crucial guide-
poses for basic design issues: when/when not, why/why not, how/how

not to design for regionalism.

é? 3
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I. THE REGIONAL CONCEPT: ITS NATURE AND DIMENSIONS

1. Regionalism -- A Concept

An overview of the multiplicity of regionalism in its varied histori-
cal and sectoral contexts points to a very basic conclusion. A “region"
is in essence a concept -~ a concept which is defined in relation to
some specific reality (or mix of realities) cuch as geography or

culture.

This is not to deny that regions can be (and are) identified -~ the
concept 1s too widely used to allow this. Thus for example, though
there might be minor differences over the exact placement of outside
boundaries, there are geographical characteristics which serve to
define geographical 'regions" (e.g.: the Great Lakes region, the
Appalachian region, the'Rocky Mountains region, the Northwest region,
etc.). Similarly (though here we might get more argument and precise
definition becomes somewhat harder), withinlvarious geographical arecs
there can exist sufficiently identifiable needs or cultural character-
istics which also seem to define 4 '"region" (e.g.: Appalachia). 1In
some instances, state boundaries may serve to identify the boundaries

of a geographic/cultural "region" e.g.: the South).
Thus, eaglons can be (and are) identified -- but they can “e (and are)

identified in so many varying ways that we can only conclude that

"region' 1is essentially a concept.

2. Defining a Region -- Sume Major Covceptual Modes

There are a variety of conceptual modes which may be used as ways
of "defining” or "idencifying" a region. Each will have its strengths
-- and its liaitations. We now turn to a briel examivation of whou

may be considered major conceptual modes of regional definition.

96
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A. A Region as a Geographic Area

The most common, basic definiticu of a region is that it is a

contiguous, self-contained geographic area -- and for the purposes of
tuis analysis, we shall accept such a definition, with all the

tenefits and limitations this may imply. .
The main obvious limitation of a region as a geographic entity

is simply that it has no fixed meaning as to size, numbers of
regions, or boundaries of regions. Thus, the concept of a region
may be applied at several levels: regions within ;\single state
(e.g.: the regions of an SEA); interstate f%gions (e.g.: the
ten standard federal regions); or even regions which encompass
several gountries (e.g.: the Mideast region; the Common Market

region).

In this analysis, we will be concerned only with regionalism at

the interstate level =-- though most of the analysis will be

applicable in principle to intrastate or internatic..al regionalism.

Even on an interstate basis, the geographic concept of a region
has no fixed meaning as to size, number of regior , or boundaries
of regions. Different geographic characteristics may be used
with equal validity to define a geographic region -- and the
resulting "regions" will vary accordingly. Thus, we may with
equal validity describe the geographic regions of the United
States in the following ways: eastern and western "regions"
(using the Mississippi River as the key geographic characteristic);
the east coast, west coast and plains states "regions'" (roughly
using the Appalachian and Rocky Mountain ranges as the key
dividing lines); the northeast, southeast, midwest, northwest
and southwest "regions'" (using the points of the compass as the
L.ov geographic characteristic). “Wi.hin any of these, further

divisions could be made (e.g.: upper and lower midwest "regions').

*

we briefly discuss international reglonalism in Wad, Atul, Michael
Radnor, Durward Hofler and Maryann Joseph, "Contextual Approach to
Newvalopment an' the Role of Technology in Developing Countries",
in Padaor and Hofler (1977).

/ . 91 "
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The variously defined geographic "regions' may thus vary according
to the key geographical characteristics used, may vary greatly

in size and shape, and may indeed overlap.
We may also note here that similar observations can be made when

the geographic mode of defining a region is combined with some

other concepts such as culture or needs.

B. Regionalism from a Non-Geographic Perspective

It is possible to think of a region being defined not in geu-
graphic terms but in terms of common needs, common demographic
characteristics (e.g.: large cities), or common socio/cultural
characteristics (e.g.: Hispanic-American social groups) which
are too geographically scattered to be defined as a geographic
region. There is merit to such an approach, especially from the
perspective of educational R/D&I. The commonality so defined
would allow resources and effots to be focused rather than scat-
tered, both in terms of knowledge production and of knowledge
utilization. Thus, such approaches to educational R/D&I merit
attention. At the same time, regionalism is generally defined
in geographic terms. Certainly, from a political perspective,
the intent of NIE's congressional reauthorization legislation
focuses on geographic regions. In this analysis, then, we shall

focus on issues of geographically defined regionalism.

C. Regional "Homogenelty'" -- and Regional Diversity

The conce,” of a region often involves the idea that some kind of
homogeneity exists whthin the region. The kind of homogenelty
whicn is perceived{to exigt may vary; for example: critical
historical and/or cultural cuaracteristics (e.g.: the South);
population density; ease of travel; climate; basic type of

business (e.g.: agricultural or industrtal); or just simply

J&
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geographical features. Whether a specific geographic region is
initially "identified" on the bagis of some kind of perceived

“found" in a previously

homogeneity or some homogeneity is
identified "region" is probably a chicken/egg question -- and
likely a moot one at that. In either case, the perceived homo-
geneity is used as the basis for consideration of regional forms,

policies, programs, etc.

Approaching regionalism through the concept of regional homogeneity
has one very serious limitation -- there are a variety of ''reference
points" (such as those noted above) from which to identify (or

deny) the homogeneity of a region. This variety in possible

. -homogeneity reference points leads to two prdblems.

First, if homogeneity 1s used to identify regions, then we are

likely,to find significant differences in the sizes, numbers and

bourdaries of "regions'" -~ depending upon the "reference points" used.

4

Second, any given geographic region (however initially defined)
will never be purely homogeneaus —— diversity can always be found.
In a lirgely rural region, there will be urban areas. There may
also be differences in population density, levels of income,
political preferences, etc. in various parts of the region. In
a region which is historically and culturally defined (e.g.: the
South), there will be variations (perhaps significant variations)
of u@e,"defined" culture. For eﬁfmple, it can be argued that the
cultures of northern and southern California (or of Alabama,
North Carolina and Texas) are more different than alike even
thougn they may be within a "region" that is percefved to have

-

some kind of cultural homogeneity. ;

It is at this point that many of the arguments over reglonalism
often arise -- i.e., arguments over whether a given region is

"nomogeneous' or "diverse'". Such arguments may be theoretically
and intellectually interesting -- but in and of themselves they

are irrelevant to an analysis of reglonalism and its impliﬁatioﬁﬁ.

¥
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The issue for regional analysis is not homogeneity versus diver-
sity -~ there will be diversity. Rather, the issues are (1)
whether approaching regionalism from the perspective of some
perceived regional homogeneity will serve some useful purpose;

and then (2) if so, whether the perceived regional homogeneity
(howaver dafined) is sufficient in relation to the stated purpose.
(Obviously, "sufficiency" would be defined differently for differ-
ent purggﬂes -~ and/or by different interested parties).

D. Regional Complementfrity

While regional "homogeneity" (even if in so simple a form as
. arbitrarily set but nonetheless '"common" boundaries) is probably

the most often-used mode of thinking about: regionalism, it is not

the only possiblé?(or useful) mode. Indeed, homogeneity is not

even a necessary ingredient of regionalism. For example, we may

think of a region ain terms of complementarity across diversity.

* To illustrate, the educational system of state "A" may have needs
for which state "B" ha® complementary resources, while a university
in state '"C" has the needed dissemination linkages between the
first two states. For another example, several states in a given
region may each be largely rural, but each has a few larger cities.
It might be that no one state would have enough large cities to

i warrant or facilitate major educational R&D activities relat;d to
the needs of their larger cities -- but cogether, such educazional
R&D activities could be both warranted and possible. The '"comple-
mentarity" here would be the possibility of coalescing resources

acrcss states.

E. Regionalism as a Culture of Collabgration

Discussions of regionalism often focus on such issues as creating

regional institutions; meeting the nceds of reglons; the availability
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of resources; whether a regional or some other approach (e.g., at

a national or a more local level) is "better"; etc. While all

of these may be valid concerns, it may be important to approach
regionalism from a different perspective, a perspective of a

region as a social r.ality -- or more specifically as a culture

of collaboration. Such a concebt was implied in the above discussions

of homogeneity and complimentarity but needs to be carried further.

A culture of collaboration (in its mature form) would be character-
ized by (1) a sense of common needs and fate (while at the same time
recognizing diversity); (2) a history of.collaboration (so that
collaboration is'pot something "new and strange"); (3) a recognition
of (bélief in) the value of collaboration (even to the point of
collaborating on needs or issues which are not strictly "regional"
or for which resources could be‘found at a more local level); (4)

a variety of collaborative (i.e., regional) mechaﬁisms; (5) an
ability to form new collaborative arrangehents with relative ease;
and so on. A collaborative culture'may involve collaboration both
among the local R/D&I system participants within a region and
between local aud national level R/D&I system participants.

Viewed €rom this perspective, it is relevant and valid to think

of a geographic region which emerges over time, which is iﬁdeed
perceéived as a region by its members and which has a stability

over :time as a collaborative culture.

Two points may be noted here. TFirst, the perspective of regionaliswm

as a culture of collaboration does not require (and is thus not
limited by) a primary initial focus or emphasis on developwment/

utililzation of institutions, specific needs, specific R/N&I
funcjions, etz, -~ but is capable of using/responding to such
emphgses. Second, a collaborative culture withiu a reg{&n My
well have an important sccondary effcct of providing 1 support

“ase for educational R/D&I.

[
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*  F._Regionalism as an "In-Betveen" Avea . R }ﬁ

Thus far, the discussion “as approanhod rvgionali-m from the

&ss#mption that reglons are, in etfegt, a get of bvob:aphig
areas which together make up a "whole" (i.e., the nation).

. . »

There is, howevhr, a comewhat different understanding of a

} - N » »
“region" which s important for this analysis: a vegion is an

area somewhere Qgcwaen a larger and a smailer area == i.0., 1t
is an “in-between" 'area. - For our purposes here, a region would be an
area in between fcaeral and local/state goveraments and ia between

national and local perspactives.

We may note here chat from thls perspuctlve,cuhether or not regiona

. differ from each othér in some way is mnot. of primary sigaiticance

(though 'of course such differences may still have impertant ¢

implications). Rather, from this perspective, the meaning and

significance of veglonalism derives from the siallarities, e

. differences and relationships between ;gggi and natiouallrmrﬁpeem _ j%

tives, needs, purposes, organizat.ons, etc. A

,g This point veads to be tasun one siep favther.  In thy Undted Statas, .;
: federal and steéte govemnmauL; ave & susslatubtiviai tuality. Caly o .o
. county goveraments have a legal and historical/traditional roality. .g

Each of these exiats as a separate and diatiact unit of povernmaft
puasgssiu@ tegisiative, judicial and erecutive asihority 3y coultast,
regionalism in the United States ha, 8o xvallity a4t 4 separidte and

: dstinet unit of govermmental avthority, Yarious spectiie tedural

—

Se renind the veader thae for the qale ot aimelto iy, wo arse unfog

" o o
the term local” to veter to both stote and aub-ntate areas, fnnti-
tutions, etc. ‘

5 -
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regional agencies may indeed have certain quasi-governmental powers,

* but (1) they ar: still units of the federal government; (2) they

are units of a specific branch of the tederal government (either
the executive or the judiciary)s; and (3) their.qcasi-governmental
powers vary in nature and extent and are derived from the federal
government (either through .legislation or administrative policy).
Similar comments would be made where a regional agency is established

by a set of states.

A similar governmental reality should be noted here in relation to
the educational R/D&I context. Direct ‘responsibility for education

. in-this,country is const?tutionélly }eberved for the states -- and

to a large extent reservcd for local units of government by very

gtrong, historicaily-embedded traditions.

G. Regions as Aggregate Comppsites'of Local Elemcnts

Another way of defining a rcgion is to say that it is the aggregate
of some set of more local "units" or "elements'". From this
pexrspective, regicnal characteristics represent a composite of the
characteristics of the more local units -- and it is in and through
this aggregaté composite that a region's basic homogeneity, com-

plementaricy, needs, etc. are defined.

From this perspective, regional characteristics do not necessarily
have to differ across regions in order tuv consider a regional

approach; For instance, the purposes of effective and efficient

" delivery of services may call for a regional approach completely

apart from any consideration of whether the various regions (how-
ever defined) are significantly different from each other. .

From this perspective, it is important to.understand the basic
relationship between a "region" and its "local units". There are

three points to be noted here.
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a. Regionalism as an Interrelationship of "Local" Units

The concept of having a region implies some set of inter-
relationships between apy number of local organizations,
institutions, people —- e.g.: cboperative activities in
need identification, services; building of networks of com-

munication (formal or informal); developing relationships

between people and organizations; etc. ' Regardless of the nature _.;

or purpose of the regional interrelationships, however, we are

_really speaking of interrelationships between local organiza-

tions and personnel. Thus, some form or concept of "localism"
is inherent to "regionalism". ' '

b. "Localism' Does Not Imply "Regionali-a"

The reverse, however, does not hold true. Many of the activities
which one might consider doing on a regionai level (e.g.: need
identification, field testing, personnel exchange) are done on

a local level =~ even at times on-a cooperative basis --“withouf
any notion of there being a "region". Thus, t%sre may be local
elements without the ‘existence of any regional arrangements or
institutions -- or even without any notion that a "region"

exists at all.

c. Regionalism from the Perspective of Local Units

From the perspective »f the local units of a region, then,
the significance of regionalism would reside in the ability
of a regional approach (as perceived by the local units)

to enhance the value of what is (or could be) done locally;
to provide services or resources which are not provided
locally (or which could be provided more effectively, at
less cost, etc. through a regional approach); to provide

political leverage to buffer local units against environmental

_ forces; and the like. From a local perspective, regionalism
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. could have a Legative“significance if a regional approach
were to be seen by local units as creating conflicts over

power, status,'"turf", competition for scarce resources
and the like.

H. Régionaliém{ Large Scalgl,Quagi-Permanent Groupings

Three concepts have been implied throughout the above discussion

of various "modes" of defining regionalism.

First, regionalism implies some kind of "groupiqg together" -- for
example, a "grouping together" of needs, of resources, of states,

of coSlaborative efforts (to meet needs, to form a "collaborative
culture"), of relationships between national and local organizations,

etc., ' ’ -

Second, the discussio: has implied that these "oroupings" are
rather large scale -- otherwise, why would a regional approach

ever need to be considered?

*

Third, the discussion has implied that these "groupings" will
generally have a quasi-permanent.stability. Otherwise, regionalism
itself would have only occasional, short term significance (though
of course, regional approaches might indeed be considered occasionally
for short term purposes). Here, however, it is crucial to be
clear about the meaning and implicationms of "quasi-permanent".
Quasi-permanent does imply that if regional apprbaches are only
short-term in nature and lack stability over time, then serious
questions must be raised about the allocation of significant
resources to regionalism. On the other hand, quasi-permanent

does not imply: (1) that all regional’ approaches must be of a

loag term nature (some purposes might be best met through short

term regional approaches); (2) that regional approaches should be

oy,
N
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rigid (as we shall note later, flexibility and even a degree of
‘instability may'well be requirzéd): (3)-that there is an inherent ’
stability in regionalism (as we shell note later, if anything,
' there is an inherent instability in regionalism); or (4) that
an fnstitutional (i.e., aséumedly more permanent) approach is
required (rather,a variety of regional "forms" .ay be appropr.ate).
.

3.  The Meaning and Significance of Regionalism are Determined by

Purpose and Context

Q'. . Throughout this analysis we have noted the multiplicity and variability

. . of regionalism.- in forms; 1in size, number and boundaries; even

~ in conceptual modes of defining a region. We must now ask: Why is
there (ani)has there been) such multiplicity and variability?

Actually, the very act of asking this question points to :the answer.
The meaning and significance of regionalism (and regional approaches)
are determinéd by the nature and interaction of relevant purpdses and
contexts.. To illustrate, what 1is the meaning and significance of

- regional boundaries for federa1 agencies? 1If each federal agency 1is
examined s;harately in its own individual context, the answers to
this question are iikely different (which, of course is precisely
why there has been such historic multiplicity and variability.of

federal regionalism). For some federal agencies, the very concept

of regions will éssentially have no meaning because their purposes

~are nét served by a regional approach (S.g.:- WSF). For those agencies
which do use a regional approach, such simple purposes as having even
distribution of workloads or population density, minimizing travel
distances, obtaining political gains, or being near program recipients
arec likely to lead to varying regional boundary definitions. In a
similar vein, the regior.al boundaries of such agencies may have been
determined by ‘such context-specific conditions as existing population
density, distribution of program recipients, perceived cultural
honogeneity, and the like. h

[T .
*,.ﬂ
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Similarly, the purpose of coordinating the reglonal activities of

" federal age cies and the interaction between regional and local/state

officials gives a specific meaning and significance to federal_rggioqil
T . D
bound.ries. For inter-agency coordination purposes, the existencé%%fV?

several varying regional boundaries are dysfunctional, while standardized

boundaries are facilitative. Further we may note that for coordination
purposes, oné set of regional boundaries would be as good as another —-
as would a wide range of the number of regions. However, for political
purposes, one set of boundaries may indeed be perceived as "better"
than another —- as is well illustrated by President Nixon's expanding
" . the federal regilons from.eight to ten, with new boundaries centered
around Kansas City and Seattle. ' )

Two points implied above néed to be further highlighted. First, a
variety of purposes may be relevant to (and thus require consideration

. for) the meahing and.significance of regionalismﬁin any given inst;nce -
and, tﬁese purposes may be '"at cross-purposes". Second, for some

purposes, regionalism may either have no meaning and significance or

' be dysfunctional.

4., A Region is a M2ans -~ Not an End

When we recognize that region is a goncept whose meaning and signi-
ficance are determined by purposes and contexﬁs, it becomes. readily
A§parent'£hat regionalism, reglonal approaches, structures of
regional organiéatiqns, drawing of regional boundaries, etc. are
means to 3012 end -- they are intended to serve some purpose. Even
where a sense of rgéional identity is sufficiently sgrong that
maintaining and strengthening a region does become an end, the
region is still only an intermediate end depandent upon its
effactiveness to serve (is a means to) some other purposes relevaut

*

to the meabers of the region.

-
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These points should be.obvioué from the discussion thus far and need
not be belabored. We simply note here the obvious implication -- any
consideration of regionalism must always ask the question: Does it

3

(or will it) serve intended purposes? .

S. Eﬁergent and Creatabie

Regions are interesting phenomena in that they are both emergent and
creatable. On the one hand, it would be reasonable to say that the
South did not ‘exist as a region two hundred years ago, that no |
individual or organization "created'it as a region merely by the fiat
of drawing its boundaries and giving it a name; and that the concept
of the South as .a region emerged gradually and naturally over time
through the juxtaposition of geographical location, the nature of |
its economy and culture, and historical events. Further,'changes in
the characteristics of this region called the South have continually
emerged over time. On the other hand, it is equallz_zg;éonable to say |
that the South as a region was indeed "created" by the act of creating

the Confederacy.

4

Similarly, we may say that the standardization of federal regional
boundaries in one sense emerged from the rapid growthn in federal social
programs-in the 1960s and the attendant increased need for and
difficulty of coordination across these programs. On the other hénd,
it is equally reasonable to say that this standardization was 'created"

by executive order. .

The concern here, then is not "which came first" or '"which is pre-
dominant". Rather, it is simply to note that both dynamics co-exist
and interact. Since "region" is a concept, the boundaries of any region
ara more or less_"created" (formally or iaformally) by someone (or

some organization) in relation to some purpose. On the other haand, the

Tt !;“'»l
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characteristics of the regions so "created" are emergent -- they arise
from within the region itself and change over tlme (some more quickly,
some more slowly). Thus, by whatever process regions are defined,

there will be a need to monitor changes in a region s characteristics

as they cmerge and change over time.

"3
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IT. WAXING AND WANING OF REGIONALISM: THE DYNAMICS OF FLUCTUATION

" An exanination of the congept’of regionalism %“egins to -~ - ~“ne major
theme that runs through all aspects of regionelism. f .. stion =~
fluctuation across purposes, between national and local perspectiwves,
over boundary definitions, as a result of changing coatextual conditions,
. atc. *In a word, all of ;he dimensions of fegionalism diséussgd &bove | - -;
allow or cause fluctuation of regionalism. |

Inqaddition to the conceptual dimensions of regionalism, there are §

" three major contextual or organizational dynamics of fluctuation which

are likely to significafitly impact regionalism: ZI) organizat;onallsystem S
" tensions between empases on centralization and decentralization; (2) the
dynamics of organizational and system‘development and maturation; and

(3) the political context. As will be noted, these three wajor causal
dynamics do interact with each other. Additionally, there are a a

number of other contextual dynamics which may cause fluctuation.

1., Centralization Vs. Decentralization

T . e =y

There is a tension in organizations and systems between forces leading
to centralization and forces leading to decentralizatioi., This ia
especially true vhen we are dealing on as large a scale as a federal
government. On the one hand, the need/desire for local autonomy and
responsiveness to local nzeds leads to the demand for decentralizationm.
Once implemented, however, decentralization leads to problems of
fragmentation, scattering of critical masses, difficulties of
coalescing resoutrces to meet rcquirements for larger scale activities
and duplication, inability to concentrate on major problems, coordina-

.tion problems, etc. These, in tura, lead to demands for centralization.

3
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In a word, the weaknesses of decentralization ténd'to be the
strengths of ceatralization -- and vice verse.. The consequent in-
stability leads to cycles of emphasis between centralization and

- dgeeatralization. The waxing and waning emphasis on regionalism may

be seen as resulting in part from this pattern, since one aspéct of
regionalisa is that Yt provides both more ceatralization than at-the
locallstaté level and more decentralizatioh than at the federal

level. Further, since regionalism can "bend'" towards either .centrali-
zation or decentralization without 'breaking", regionalism could be
conceived as a mechanism for 'absorbing" the instability caused by
the centfalization/décentralization tensioﬁ_--~thereby providing a
higher degree of.stability for an R/D&I system as a whole.

N
2. Maturational Development

To a lazge extent, the fluctuation pattern resulting from the centrali-
zﬂtion/decentralization tension .resembles a pendulum. As the weakness
of centralization becomes apparent, the pressure of demands swings
toward decentralization, and then vice versa. The pattern is repe-

titious.

@

On the other hand, there is a more staged/phased pattern of fluctuation
tha" is the result of;an organization's or a system's developmental
maturation over time,* The general stages of maturation would include
a period of immaturity, a transitional period, a 'reprofessionaliza-
tion" or "prematuration" stage, and a mature stage. Wnile these de-

velopmental stages may be applied to an R/D&I system as a whole, we must

. also note that different R/D&I functions and iastitutions also go

through these stages of maturation -- aad they may do so at different

rates aad at diftferent times.

A

* The concept of stagea of maturational develoPment is discussed more
fully in Radnor, Spivak and Hofler (1977).

YN
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Tne maturational development phenomenom has at least two ndjor impacts -

L1y

¢ T oa regionalism.. o 0

L] N €

oy

A. The Relation 6f Centralization/Decf1tralization to Stages of

f

Maturation

”

¢ First, it may be noted that various levels of centralization and

. decentralizatiop mag'be natural and'; approgriate (though differ-
entially) to the dififerent developmental stages of an R/D&I system.

One possiblekscenario for exemple could . be as follows.- In its )
> - ‘'initial stages of development, an R/D&I system may tend to be very

X scattered and hence degentrdlized. As the R/D&I system begins to
. become formalized, a need may be perceived for more centralization

" in. order to develop coherence.

In a later, more transitional. period, users may perceive a need -

to grasp control, make the system 'their own", make the system
more "practical" and "responsive'. For these needs, decentraliza-
tion would be a natural and appropriate response. In this stage,
the organization of the R/D&I system could be developed to a signi-
‘ficant (but still rather decentralized) degree.

Still later, in what might be termed "reprofessionalization" or

. pre-maturation phase, the weaknesses of over-decentralization in

the previous period might be perceived. Emphasis might now be
placed on the need to upgrade R&D to the best levels of the state

A | of the art. This in turn tends to highliéht issues such as:
needing to develop critical masses; attracting the best personnei;
working on long range, broad problems; .etc. These are forces which

often lead to a re-emphasis on centralizatiou. 0

As the R/D&I system develops into a stage of maturity, system

issues might revolve around how to operate the system most

5 effectively and efficiently. User capabilities might have
\ been upgraded the needed system functions articulated and de-

veloped, R&D personnel might have a better feel for user needs,

wd
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and users have a better understanding of R&D capabilities and
relevance. The typical structural response reflects a comhina-
tion of centralization and decentralization -- or, a diffused”

petwork linked of coordinated centrally in a loose mannex.

The imp 1ication of the above is simply that regionalism could

be seen as a mechanism within which centralization and decentral—
izatibn responses may be develcped which are appropriate to the
maturaﬁional stage of the R/D&I system -- while at the same time

minimizing extreme (and often abrupt ) charffes in perspectives,

organizational/system forms and structures, programmatic

activities, etc. A regioaal approach can "tend" towards either

-centralization or decentralization without "breaking Thus, a

regional approach to R/D&I system maturation could conceivably
"absorb" the shock of instability resulting from the differential
appropriateness of centralization and decentralization over

stages of maturational development., (

B, Develbping a Culture of Collaboration: The Dynamics of '

Regional Maturation

LY

Consideration needs to be given to the developmental maturation
of regionalism itself in terms of a region as a social reality

~- and more specifically, of regionalism as being a culture of

" cross-local and for local/national collaboration.

In earlier stages of developmeat, it may not be z9 obvious

- to members of the "region'" that they have neads in common,

that cross-local or local/national collaberation is needed
or beneficial. Some collaborative arrangements may exist,
but collaboration is not yet a social '"norm" and new

collaborative arrangements emerge only sporadically.

Udder these conditions, the need may be for a certain amount of

external facilitation to identify needs and possibilities of

V7
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regional collabora-ion, to initiate collaborative efforts, to
establish mechanisms through which collaboration may develop, etc.
. In a "mature" regional coldaborative culture, collaborative arrange=-

ments exist which can be "'tapped into" to meet R/D&I system needs.

3.  Th= Political Context : - B .fj
A review of the pdiitical context for regionalism clearly indicates -
‘that its impact on regionalism is very significant. Numerous examples
of such itpact were given in Chapter Three. Of particular significance
for this policy analysis is the impact of flrederal imitiative which ' . }

led td the establishment of educational R&D labs in various regions v

' of the country in the 19608 and, more recently, which mandates that

a sigpificant portioﬁ of NIE's budget be speut on a regional basic, ,

Also of particular interest to this policy analysis is the extent to

. which the states might percieve a regional approach as an "encroachmeat" = - . .

b -

1

Given that the political context can significantly impact regionalism,
it cannot help but cause some degree of fluctuation in regionalism simply
because the political context itself fluctuates. Here, then, we would

specifically note'the following points:

1. To the extent that regionalism is 'dependent upon governmental
funding (from either federal, state or municipal governments),
a degree of instability will likely attend regionalism over
the long term in terms of levels of funding, programs which
are funded, and/or "favored" forms of regionalism. This
factor would seem to suggest regional approaches which can
achieve some specified purpose in the short term, which have
altefnaEiQe sources of funding, and/or which can be program-
matically (and even missionally) flexible over the long term.
The impact of political confext fluctuations on governmental
fundi 3 would also seem to suggest that developiné large scale,

/
Y
N

10§ , -



3.

- 113 -

narrowly-focused regional institutions whose existence is

~‘essentially dependent on governmental funding would be a

high-risk undertaking. This implication is consistent with
the fiading of the Erookings Institution (Derthick, 1974)

that succeséfu; large scale regiocnal agenciles seem to be
historical and politicgl accidents. '

In the political context, one of the moét common purposes for
reglicnalism is to improve coordination. However, the Brookings
Institution study (Derthick, 1974) concluded that regionalism

does not solve coordination problems, at least on a grand

- scale. We may note, in this respect, that while a specific

regional approach might indeed improve coordination in relation
to some limited set of coordination purposes for some limited
se: of participants, the same rsgional approach is likely to be
ineffectual (even conflgpting) in relation to other coof&ination
needs and-purpéses. We may further _te that a regional approach
do 2 add a new "layer" of organiz: -~n, which in itself simply
increages the number of organizatiowal units which must te

coordinated. R

In the federal political context, there may be pressures for
regionallsm as a mechanism for decentralization. Here we may
noté that while regionalism may indeed be a valid mechanism

for decentralization, these pressures may, because of their
poritical nature, (1) fluctuate in strength over timé} ’(2)
fluctuate for and against regionalism; (3) lead to inappropriate
and dysfunctional timing for and forms of regionalism. The

need here, then, is for rationales and mechanisms which would
permit the valid purposes of federal'pressures for regionalism

to be trans?ated into/linked .to appropriate timing and forms

-- preferably in a broactive rather than a reactive mode.
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4, Other. Contextual Fluctuations

There are a number of other coutextual conditions which can impact o
regionalism and which tend to fluctuate over time. The difference to . :i
be noted here is that these fluctuations are the result of forces | -
other thaa davelopmental maturation or the centgalization/decentra1-
ization tension. To some extent they may aﬁ times be intertwined -
with the political context dynamic. | ' '

s .
gt el

At the broadest level, socletal needs and priorities do change over time.
~To the extent that any partiéular regional approach has been established
and exists in relation or response to a particular societal need or '
priority, its existence is thréaten@d by reduction in the soc;ety's
concern for that specific need or issue. Over the long run, its con-
finuing existence and potency would depend on its ability to adapt its
missién and operational programs to new societal needs and priorities -~
and to obtain support for such adaptations from itsg funders, the users
of its services, and (vhere relevant) from its governing body.‘ It )
would seem, then, that (1) the broader its overall scope and raan3e of
programatic and/or misgion areas and (2) the stronger its political
and user sup;ort basis, them (3) the more likely would such a regional
organization or arrangement be capable of making needed mission/prozram
changes in response to changing societal priorities and neads. At the
saue time, a particular regilonal approach may (validly) have a-short

term focus -~ in which case, these issues are not relevant.

Also at a macro level, consideration should be given to the impact

-

on regionalism of the up-and-down "“uctuations of general economic
couditions. While different regional organizations and arrangemeuts
would undoubtedly be differentially impacted by the same economic
counditions, we would expect regional organizations in general to

be especially vulnerable to strong economic downturns because

they tead to be the creations of other, "parent' organizations rather
than to exist in their own right with independent financial capabilities.

By the same line of reasoning, we would expect regional organizations
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and arrangements to exhibit some degree of ‘''lag" (relative to other,
more independently existing orgaaizations) in "benefitting'" from
general economic upswingé. The extent to which these statements
would hold true for any specific regional organizati.. or arrangement
would, to a large extent, likely depend (l)ﬂon the scope and strength
of the support base (among users of its services, funders, "parent"
organizations) either for the regional organization or arrangement
itself or for the specific sexrvices it offers and (2) on the relative
extent to which its funders, users and/or parent organizations are

themselves impacted by general economic fluqtuations.

Regionalism may also be affected by fundiné patterns. While these are
to some extent tied to the fluctuations in social needs and priorities
and in general economic conditions, the funding patterns of a funding
agency may additionally fluctuate in terms of such matters as: changes
in the funder's priorities; changes in the level of funding available
to a fuading agency; changes in a funding agency's mission or major
programmatic.-activities; etc. While such changes in an agency's
funding patterns may result from its own decisions and actions, they
may also be externally imposed by any "parent' organizations. Being
subject to-legislative and judicial actions as well as' to 'parent"
bodies, governmental funding agencies would be especially susceptible
to externally imposed changes in 1.s funding patterns. This point is
relevant to the extent that reglonal approaches are dependent upon

federal agencies for funding.

5. Identification of "Regions' With "Regional Institutions"

[y

One cause of regional fluctuation is not directly related to regiou-
alism per se but rather to regional institutions. Specifically, it

is not uncommon for regionalism to be build around specific institu-
tions (such as a regional office of a federal agency; or the regional

educational labs). Thus, the history of 'regionalism' may tend to

. ~
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become identified with the history of a particular institution. Since
institutions tend to wax and wane over time, regionalism or regional
approaches built around an irstitution will tend to wax and wane with

the institution.

6. - Regionalism Tends Towards Variability and Instability

The multiplicity of possible purposes and reference points from which
to define the nature and meanring of regions (including purposes for

‘which regionalism is not relevant) cannot but lead to the conclusion

that regionalism tends towardq‘Variabiligy -- variability in boundary

‘ definitions, in organizational forms, in meaning and significance.

This tendency towards variability is quite ‘easily observable from a
historical overview of regionalism in this country. Fur;hér, we
must here.note'that regionalism tends towards instability. A number
of factors cause this tendency. Among these are the various tensions
created by the tendency to variability in regionalism -- i.e., |
tensions between differences of focal purposes across persons or

organizations, tensions between purposes for which regionalism is and

18 not relevant, and even tensions caused when the focal purposes

of a single.individual or organization change over time, Addition-

ally, the dynamics of fluctuation we have been discussing tend to

cause instability in regionalism in terms both of the separate impacts

of these dynamics and in terms of their occurring at different times
and at different rates (a fact which makes it more difficult to

“"smooth'" them out).

112
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-

OPERATIONAL ASPECTS OF REGIONALISM .
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" In Chapter Three, we attempted to develop a conceptual understanding of
regionalism. After all, '"region" is essentially a concept. In this

U

chapter, our intent is to focus on'more operational aspects of regional=-

‘ism in order to examine its potential significance for educational R/D&I
and for NIE. To-do this, we will examine the potential operational purposes

of regionalism and potential forms of regionalism.

-

I. _THE MULTI PURPOSES OF REGIONALISM

Earlier in this analysis, the point was emphasized thét the meaning and sig-
nificance of regionalism is determined by purpose and context. It is now

- time to try to determine what might be purposes for regionalism in the edu-
cati;nal R/D&I context -~ and the implications of these for NIE. o

;_1. Inherent Regional Purposes.

In this analysis, an effort was made to determine whether or not there are
any purposes or functions which might be considered inherent to the

nature of the regional concept. From an analysis of the nature and
dimensions of the'regional concept, we may conclude that indeed there appear
to be two purposes/functions which are inherent in the concept of re-

gionalism: i

4

1. Local/national madiation

As we noted earlier, one inherent concept of a region
is that a '"region'" is an area '"in batween'" some larger
area and some set of smaller areas. In this sease,

a ''region" is inherently 'suited'" to serve the purpose

of madiatioa between what is "local" and what is '"mational'.
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Cross—local Linkage

Again as we noted earlier, one inherent concept of a
region is that a '"region" is the aggregate of a set of
more local areas. Thus, formation of cross-local linkages

may be seen as an inherent purpose of'fegionalism.

While these purposes may validly be seen as inherent to the concept of

’ ‘regionalism, it is important to note that they are not necessarily

the exclusive domain of regionalism: : .

N 1.

With respect.to local/national mediation, we may note

that where sub-state areas (e.g.: cities, counties) are

the "local" part of the equation, it is not logically

obvious that only inter-state regions can serve a mediating
role. It can be (and has been) argued that this role .

can be performed at the state level. Indeed we may note

that aé constitutional realities, states would briﬁg an
asﬁect'of power to local/national mediation that region-

alism could noﬁ. On the other hand, we also note that

states could be expected to have a "local" bias towards

"their" cities and counties. o .

With respect to cross-local linkage, the same comments ;?r

’

can be made. Additionally, arguments can be (and have }:,

been) made that interstate ‘inkage roleés can be perfotmed?
¢

. from the national level. Y

We may also note that neither of these purposes provide any specifications

RN as to size, number or boundaries of regions.

~

With the above coi.ments in m’nd serving as a caution against assuming

~ that these two regional purposes automatically justify regionalism, we

may now ékapine more carefully their impact on the issue of regionalism.

.\.

~ ¢
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‘A, Local/Hational Medgationl '
©
Far from being an interesting conceptual fantasy trip, the concept of
locallnational.gediation may well be on2 of the most potent arguments for
a regional approach within the educational-R/D&I context -~ though
we must immediately caution that this "asset" of regionalism must be
weighed against a host of-other "pro/con" considerations.- .

In the educational R/D&I context, "local/national" has at least

three significant meanings.

a. Local and Federal Governments -

-

Local and federal governments are a significént part of the
educational R/D&I crntext.. Responsibility for’education is
constitutionally reserved for the states and to a large extent
also reserved for city governmenus by strong and long-standing
traditions. At the same time, tﬁe federal government is
actively involved in education. Thus,'we find programs

" relevant to educational R/D#I being funded by the Department
of Health, Education and Wzlfare; by two of its agencies
with special responsibility for education: the Office of

| Education (OE) and the National Tnstitute of Education (NIE);
as well as by other federal agencies. Educational R&D labs
and centers have been established through the initiative of
federal legislation and funding. Congressicnal legislation
has mandated that NIE be a lead agency for educational R&D
(though other federal agencies have also been mandated various

lead roles).

In such context, the local/federal interface becomes especially
important, This interface (and the attendant potential

significance for a regional mediation role) can be examined

from two basic perspectives.
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First, though -its nature and intensity may vary over time and

context and across various locallfederal goveinmental units,

tension does exist between local and federal levels of govern-
qnant. This tension has two main sources: ;he need/desire for -
power and control (which is the general political issue); and

: the need/desire for local variation.vs. the need/desire to

-\*\\- : _ develop common (i.e., national) perspectives and approaches to

o | issues * It is possible to think of regionalism as a mechanism
‘for me&iating such locallfederal tension. Being literally

< "in-betweegﬂ local and federal levels, regionalism cou}d3faci-\

litate the development of a balanced perspective -- or at least
dnteraction between local and federal agengies.

Second, though locallfedgral tensions do exist, the need and
ot : desire for coordination’and collabotation may also exist., Here,
a regional approach,eoeld serve to facilitate access between
’_locai'end-federal agencies.

1
°

b. Local/National Needs, Issues and Perspectives
o . . . . -

As we noted in an earlier chapter, needs defined from a local -
perspective tend to be too parochial and limited to be |
generalized with confidence, while needs defined solely from a
national perspective may be defined too generally to permit a
good "fit" at the local level, A regional approach could permit
a mediation of suth '"parochial" and "general' need definitionms.
Similar comments could be made ebout local/national issues and

- perspectives.

c. Stabilizing the Centralization/Decentralization Pendulum

As we noted earlier, there tend to be periodic i'swings” in

* Of course, these two sources of tension do overlap and intersect
with each other,
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institutions and systems between amphases 6n cantralization and
-decentralization. This is espécially true within the federal
government, where the '"need" to be'"re3ponsive" to local con-
BRI stituents (t'ie pressure for decentrélizat{on) interacts with
{. v the "need" to bring '"order and control" to a rather mammoth
nuxber of agencies, personnel and programs’ (the pressute for
~cenFralization). A regional approach is, in effect, "in-between"
centralization and decentralization. It is a step removea from
. the federal level, yet it is not local. From a federal perspec~
tive, it is decentralization; yet from a local -perspective it is

. - 8 centralization.

-

. Since it is "in~between' and has characteristigs of Soth central-
ization and decentralization, a regional approach could bé used to
balance the expectable periodic "emphasis swings'. Such a
smoothing of the "valleys and peaks" of these swings of emphasis
would have two positive effects. First, it could help remove the

- "overreaction' aspect which tends to accompany periodic (and :

politicaliy grounded) swings of emphases =~ and which may thus lead

to inappropriate apﬁlications of regionalism., Second, it could
allow consideration of the advantages and disadvantages of
regionalism per se, rather than regionalism being pushed simply

because it "seems to be" a good idea (during decentralization

emphasis swings), or rejected because it "seems to be" a bad

idea (during centralization swings).

B. Cross-Local Linkage: Providinz Opportuaities

. Cross-local linkage is the second purpose/function which could be
considered inherent in the regional coacept. Of course, in the context
of tais analysis we refer primarily to cross-stite linkage, but

%
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we note that (1) this includes various institutions and persons
within the states of a region, not just the states as governmental
units; and (2) inter-state linkage could help'facilitate intra-

state linkage as a secondary effect.
The essential impact of this cross-linkage purpose of regionalism

is that regionalism could provide a number of opportunities which

» may be significant for R/D&I. A few of these are sdggested below:

a. Outward vs, Inward Perspectives

. - . _ To the extent that the perspectives of various local units of an
| R/D&I system tend to Le limited in scope and inward in orientatiom,
regionalism can provide an oppértunity for broadening local per- \
N spectives and giving them a more '"outward'" focus =~ considerations
B : ' which are 1mport§nt in an R/D&I system for deepening one's under= :
standing of "local" issues and needs, and even for creating an B

[

awareness that a need exists.

That such a tendency towar%g parochial perspectives might exiét
is neither improbable nor surprising. For state, county and
municipal governments in particular, such a tendency would be
rather natural -~ they are, after all,’ the basic "local" units
of government; are rather naturally going to be primsrily con-
carned v;ith their own internal needs; and are likely to be pro=
. tective of their autonomy and "turf". For local non-govern-
mental R/D&I institutions and persomnel, there are realities
associated with their local context which do have a certain
"immediacy" or '"closeness' of impact .-~ and which therefore can’

lead to parochial perspectives.,

A region, then, can provide an opportunity for broadening of

perspectives.

72?}
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b, Seeing Opportunities for Collabor;tion

“

.In any R/D&I system, "local" units of the system may simply.qog

be aware of possibilities for linkage and collaboration among
themselves ~- linkages that would become eQident'from an ''over-,
view" perspective. A regional approach could provide a 'forumg:}
from whicﬁ a cross-state overview could bBe made and opportunities -
for collaboration identified. For example, state "A" might have
development resources and state "B'" might have technical assistance

resources, both of which might be relevant to some need in state "C'".

 However, the three states may simply be unaware of the ppssibility

or need for collaboration. Of course, a key issue here would be

incentives fof states "A" and "B" to collaborate with "C'".

In the educational R/T&I context, such a cross=-state overview

forur could be ‘especially important. The size and diffuseness

of the educational system; the variety and complexity of education
needs, the 1mmaturity'6f the educational R/D&I system, and the
costs of R/D&I are all conditions which make it highly improbable
that any state would be éelf-sufficient with respect to all of its
educational R/D&I needs. On a multi-state basis, however, the
possibility is greater that needs could be matched with resources

or that resources scattered across states could be coalesced.

* Obviously, this purpose for regionalism builds upon tlie concept of

complementarity noted in the previous chapter.

We now turn to a number of other purposes which may be relevant to

regionalism but which are not inherently regional purposes.

2.

Purposes Related to R/D&I FuncEions

\

The Doing of R/D&I Functions

A

One of the basic issues of this analysis is whether or not

the various R/D&I functions can/should be done on a regional

¢
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basis -- and 1if so, why, how, Jvhen, to what extent. .This issue
is important to this analysis for several reasons: (1) 1t is
simply a question which should be raised in policy analysis-of
~-Teglonalism in educational R/D&I; (2) it is a live politibaI.
issue -~ there are educational R&D labs which are more or less
regional; (3) Congress has mandated that a significant.pro—
portion of NIE's budget be used to ensure that the "educational
R&D needs" of each reglon met; (4) NIE currently appears to be
supporting the development of a more regional orientation in
the labs; (5) NIE's RDx program is a regional approach to dis-
semination. It may be of significance that the Congressional
legislation did not specify what these 'regions" are.

Because the implicsfions of regionalism are different across the
R/D&I functions, a discussion of regionalism and the R/D&I
functions is included separately in Chapter Five.

-~

B. R/D&I - Related Services

“

Discussions of regionalism in educational R/D&I often include
the idea of providing various R/D&I=-related services on a
regional basis -~ services such as technical assistance and
training. The key questions here are: To whom? Who is?

Who can? Who should?

The first question 1s: To whom? If R/D&I related services

are to be.provided on a regional basis, to whom are the services
to be provided? . One possible answer could be the users of inno-
vations. In the educational R/D&I context, these would primarily
be local schools/achool. districts and their personnel. However,
there aré a number of rather significant constraints on any model

of direct regional/LEA-level service linkages.

1. There are such a large number of school districts
SR
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.schools, and school personnel that a direct regidnal/LEA-
level service linkage would require rather massive

lgvels of personnel and funding.

2. A direct regional LEA-level service linkage could
"be seen by SEAs as encroachment on'their areas of
responsibility and authority.
_— )

'Indeed, these constraints are precisely the reasons that the RDx
system is not being designed as a direct regional/LEA-level service
linkage. The RDx designers themselves recognized these constraints
as being overwhelming. . C o .

Tﬁere remain, then, the questioné of who 18, can and should

provide such R/D&I-related services to the LEA-level users. While

the answers to these questions would most likely focus around the
SEAs (though not necessarily exclusively), these questions are not
the direct concern of this analysis. What does concern us here

is whether there remains (or not) a regional role in providing .

such service to LEA—level'users. One possible regionally-based

role could be to facilitate/support/coordinate the service efforts of
SEAS. This could be done through coalescing of relevant resoﬁrces
and)or providing a mechanism for cross-SEA linkages. Such is
essentlally one type of role being designed for the RDx in relation to
training and technical assistance services. Our understanding of
regionalism does not constrain consideration of such a regional

role -~ and the role could be expanded to include training/technical
assistance types of services available from a wider range of more local
R/D&I units (e.gs: university schools of education) and covering a
wider range of R/D&I functions (e.g.: training of disseminators,
producers, etc.) However, it is not at all obvious that such a
service purpose —- when considered in isolation from other purposes

-- would be better provided for at a regional as contrasted to either

a national cr state level.

N
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3.

Purposes Related to R/D&I Systems

There are a variety of possible purposes related to R/D&I systems for

which a regional apptoach could be considered. Among these would be

regulation, coordination/orchestration, system building and moni-

toring.

A. Regulation

"It is possible to think of regulatory functions being performed

-on a regional basis. .This, however, is a limited concept, referring

to a'federal agency's regulatory power and responsbility.’ Since
NIE is not a regulatory agency, this regional purpose is not
applicable and need not be considered further.

B,  Coordination and Orchestration*

An R/D&I system is composed of a variety of institutions performing

a variety of roles through a variety of programs and other actiyities‘

 across the range of R/D&I functions. Obviously there will be needs

for coordination and orchestration, some part of which might be

accomplished on a regional basis or which are at least partly regional

~in nature (as for example, a cooperative program between two uni-

versities in bordering states) regardless of the focus of coordi-

o

nation/orchestration.

*

in

Orchestration as a role for NIE in educational R/D&I is discussed
Radnor, Spivak and Hofler (1976).

’2{) AN
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Although the terms "coordination" and "orchestration" are inter-
related, and perhaps intarchangeable (depending on one's usage

" of the terms), the term "coordination" typically may be given a
fairly restricted meaning (referring to matters of scheduling,

ol

ff» ' - relating resources to needs and activities, integrating a set of
activities and the like). Thus, we here also use the term (
- "orchestration'. to indicate concern with an R/D&I system as a

whole &@nd with such system 1§8ues as balance across R/D&I fonctions,
system maturation, staring and phasing, ete. It 1is also important .

| to emphasize that coordination/orchestration do not imply and
should not bé equated with control.

It is of course possible to think of coordination and orchestration

as potential purposes of regionalism. Indeed, as we have already
noted, the need for coordination has been one of the major purposes
used to justify~various regional approaches within the federal R

Wi 50

3overnment. The advantages of coordination through regionalism
would be essentially two. From a national perspective, a region °
8imply provides a snaller and/or more compact "set" or scope of
organizations, programs, personnel, etc. to be coordinated. From
a local/state perspective, a region provides opportunities for
coordination of otherwise unconnected organizations, programs,
personnel, etc. |

At the same time, there are limitations to coordination through

a reglonal approach, as we have noted earlier. Eﬁcépt in terms
of specific, limited purposes, a single reglonal approach does not
“solve".all coordination problems. A regional approach adds
another organizational "layer" to the need for coordination —-
and using multiple regional approaches for multiple purposes

adds a new coordination need: coordination among the multiple
regional approaches. There are non-regional approaches to

coordination. Finally, we note that the Brookings Institution
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t TN

study (Derthick 1974) raised serious questions about the use of
reglonalism for purposes of coordinationm. '

° i
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A specific issue for NIE is: with what other federal agencies
and under what conditions does NIE need to coordinate its activities?
If NIE needs to coordinate its efforts with other federal agencies .
that do not have a regional approach, would that imply thaé for

coordination purposes NIE should not take ‘a regional approach? If
NIE does take a regional apprqach, should NIE's regions conform

with the ten standard federal regions?

In general, similar comments could be made about the use of a
regional approach for R/D&I system orchestration. Here, however,
. we would make some additional observations. In an immature
. R/D&I system, it may be worthwhile to consider building manageable
L : "bits and pieces" of the R/b&I system —- pieces which can become
"building blocks" which can be "'put together" at later stages
: of R/D&I system.maturat;on, when the R/D&I systeﬁ is more capable
o . of developing and sustaining more nationwide, fotal System types
of linkages. If sucl. an approach is taken on a regidnal’basis,-
consideration must be given as to which aspects of an R/D&1 system
or pfocess afe most (or léast) amenable to what is, in efféct, a ﬁ

larger-than-local yet still a segmented approach to orchestration.
For example, we would expect dissemination (which is concerned
with cross-local and nétional/local linkages) to be more amenable
to regional orchestration than basic researc.. (which requires
linkages within the basic research community, regardless of the

“region'" in which researchers are located).

| C. System Buildigg

Under conditions of a relatively inmature R/D&I system, system
building might be approached on a regional basis. The rationale

here would be simply that in an immature R/D&I system, more gaps
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tend to exist; linkages tend to be weak; there tends to be a great-

er lack of consensus about directions, strategies, goals, etc.
Under these conditions a regional approach to system building

could provide a "mid-level" mode between a centralized app:oacﬁ'
(which would likely be unrealistic, at least in a comprehensive
sense) and a highly decentralized, uncontrolled approach (which
would lack an overview pef;pective of system building needs). Thus,
. , the purpose of a regional approach to system building in an

N immature R/D&I- system would be.tg provide a reasonable degree of

system building orchestration and coo;dination; and td begin to
fi , build 11nkages within regional areas which can, at a later stage

of system maturation, provide "building blocks" for more compre-
hensive system linkages.

In order to evaluate the validity of 2 regional approach (as
compared to other possible approaches) to such system building
‘purposes, and to determine what form of regionalism would be

‘appropriate, consideration would need to be given to such issues
as: '

What institutional/personnel resources would be needed
to accomplish specific system building purposes within
a specific region? What institutional/personnel resources

are currently present (or absent)?

Would a regional approach serxve long term as well as short
term system building purposes within the region and/or for
the R/D&I system as a whole?

Would a regional approach be compatible with or constrain
ure of other approaches (as part of a portfolio of system
building approaches)?

What would be the advantages/disadvantages of a regional
approach in comparison with other approaches (in relation

to a specific system building purpose)?

.
Ve
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What secbndary short and long term implications would a
regional system building approach have?

Which parts of the R/D&I system are amenable to a regional
approach and which are not? -

D. Monitoring .

Monitoring.is essentially a process for collecting.and trans-
mitting information needed if an R/D&I system is to be proactive
in relation to its environment, to the sector it serves, and to
its own needs and activities. Monitoring would be concerned with
such system issues as: system linkage;; system maturaéion
(staging and phasing issues); balance across R/D&L functions and
institutions; knowing who is doing what, has what capabilitiea;
macro* level changes in sectoral needs which change the context
for R/D&L; critical events and changes iﬁ the environmental
context; etc. -

Monitoring cannot be limited solely to a regional approach. On

the one hand, there must be monitoring of the R/D&I system as a
whole -~ as well as its overall sectoral and environmental contexts.
On the other hand, there must be monitoring of specific R/D&IL

activities, organizations and functionms.

‘With the above in mind, there are purposes that might be served
by a regional approach to.monitoring. For example, two critical
issues are knowing where to find and how to obtain access to needed
data. It might be that in some instances personnel who reside within
a reglon (1) would have a better knowledge and/or "feel" about '
where needed monitoring data can be found (i.e., by being 'closer

.. to the scene" than centrally-based personnel) and/or (2) would

be able to develop the inter-organizational and/or interpersomnal

*As contrasted to identification of specific needs for which a specifica‘h
R/D&I response can be made.
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relationship required for access to needed data (i.e., dealing with

linkage and trust issues).

Insofar as reglonally based organizations or personnel are able

to develop the above noted capabilities, they might then also be
in a position-to broaden the perspectives of those involved in

more local monitoring, to develop collaboration (and thus coalesce
resources) for local or cross<local monitoring. ‘

In a :lightly different vein, monitoring itself (whether done by
regional organizations/personnel or not) may be used for the
purpose of identifying ''regional" needs - 1.e., vhether there
are particular R/D&I needs which indeed are "regional", and T 80,
whether these are to be found in some set of "standard" regions

or not.

E. Building Support for'RiD&I \

Any R/D&I system requires some level of support for its activities,:

its outputs, and its purposes and goals -- support in terms of
funding; of interest (or at leastlwillingneSS) to try and use

its outputs; and of status gnd recognition of its'personnel'(in
order that thgy may be attracted to and retained within the

R/D&I system). Support (and its importance) is, ¢f course, a
matter of degree —— quality R/D&I can oécur with minimal support.
However, the issue.of support for educational R/D&I is particularly
important in light of a number of aspects of the edvrational '
R/D&l context:

- Congressional funding legislation which mandates
(e.g.: to NIE) that educational R&D make signifi-

cant contributions to the "improvement' of American

education fwe may also note\that while such funding -

can be interpreted as Congressional support for

educational R/D&I, it must be considered tenuous

’c?(} 3;;}

.\n}_i*
[ :



o 11 S o LN
STl et .
. F.
+ ' — .
- .
. N
N

- 136 - T

because of the poljitical, fluctuating nature of
"Congtessionél support" and because it has not really
yet "stood the test of time");

- a lack-of widespread support among potential users of ed-

cational R&D outputs;

- the relatively low level of matyration of the educational .
R/D&I system; - . ‘ >>§

- the soclal science nature of education which makes it
‘ , difficult to "prove" and "generalize" the value and |
fﬂ- ' o applicability"(effecﬁiveness)'of educational R&D outputs .
| (thereby increasing the difficulty of building support). '
It may perhaps be argued that meeting regional educational.R&Dq;eeds
and{qr building strong regional R&D organizations could be one
significant mode for building support for educational R/D&I. While ' o
not denying that there may be some degree of merit in this argument, 1

there are some very critical wegknesses in it.

First, it 1s not at all clear that the 'needs" for educational
R/D&I are particularly regional in nature.

Second, the case for strong '"reglonal" R&D organizations (as
support building mechanism) would seem to be either an "appreciation -
of services rendered" or a "halo pride effect" argument -- i.e.,
that people in region would, through regional pride, identify
" with "their" regional R&D organized and, by transference, would
become more aware and supportive of education R°M. Indeed, it is NN

not hard to find examples of organizations which have become

- . sources of service and/or pride to people within some geographic
region (e.g.: the Mayo €linic; prestigious universities; seminaries
which have strong regional support). However, the building of
such organizations to a point where they become (in effect) regional

"symbols" and/or where there services become widely used is a

:;'a (’ i
A
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long-term and costly process. They are not built overnight,

nor can their '"success'" be guaranteed. It would aﬁpear, then,

to be unwise to develop regional R&D organizations on the basis

of strong hopés and expectations that they will somehow 'build
support' for R&D. Such hopes and expectations tend to be much

too short term in perspective to be realistic. Rather, the develop-
ment of regionally oriented (or distributed) R&D organizations
should be justified on some particular serwice or function they will
ﬁrovide. Building support for R&D through regionalism (as a purpose)
is then placed in a proper perspective -— as a secondary outcome of,

but not a primary justification for regionalism.

" Another approach to building support for educational R/D&I would

be through the development of regional cultures of collaboration
which facilitate need identification, cross—local linkages between

" needs and resources, coalescing of resources, wider-than-local
utilization of R&D products, etc. In effect, regional cultures of
collaboration could have the effect building support for educational
R/D&I simply b& increasing awareness of needs and uses of educational
R&D producté; increasing the opportunities for sharing of experiences
-with and insights about educational R&D products (thereby improving°
the "fit" needs and R&D products); and by developing an openness

to consider educational R&D products.

F. Reducing Constraints

Support buildinguis only one side of the coin -- the side which
.asks aboutﬂopporghn{;ies and how to take advantage of them. The
other side of the coin must also be considered -- constraints that
exist and mechanisms/sirgtegies for overcoming them. One class

of constraint would be the causes for lack of widespread support
among users for educational R/D&I. The 1issues hefe are not clear-
cut. Does lack of support for educational R/D&I result from a
lack of high quality education R&D products? Or is there simply

a lack of user awareness about and/or capability to select and utilize

'!?2 N
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J?' _ high qualify educational R&D products which do exist -- and if 80,

ki | th? Or is the problem a marketing/diffusion problem: thin |
markets for which developers and producers hesitate to commit n
resources? Ox 1s the probleﬁ_one of resistance to change; ;ack of | ;;“
user financial . capabilities .to test, acquire and/or implement new
(to them) R&D products? Or 1s the problem one of inadequate need’
identification, resulting in edu"ational R&D products which are H:
s.mpiy not relevant (regardless oy quality) -- and if so, what are g
the causes of the "breakdown" in the need identification process? .

Two points are to be made here. first, the viability of a regional

:approach'to removing the causes for lack of support for educational
R/D&I will depend in part on the cause for such lack of support.
For example, a regional approach would be more valid (thqﬁgh not
exclusively so) if the cause 1is a lagk of relevance of educiational
R&D products to regional needs than if the cause is a low quaiity
in educational R&D products. Second, the lack of clarity as ﬁo -
causes would, suggest caution about the use of any regional (or non-
regional) approach as a "solution'" to the problem. At the same |
: time, we may note that a regional approach could provide oné kind
", of mechanism for experimentation -~ i.e., efforts to define more

v clearly (through the use of varied strategles) which issues or

mix of "causes" constrain support for educational R/D&I, and which

. are susceptible to removal or reduction and by what strategiles.

Two other constraints §re worth mentioning specifically. Though
they, too, may be a "“contributory cause" for lack 'of support for
educational R/D&I, they are significant constraints on educational
R/D&I in their own right. First, there may at timeq_be constraints
of scale -- i.e., R/D&I needs which are greater in scope and/or
require greater resources than are available at a local level but .
which are less than national in scope or resource requirements.
Here, the concepts of regional complimentarity, coalescence of

resources and cultures of collaboration become relevant.

)
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The second constraint is the nature of educational R/D&IL. The
. ' , iy
value-laden nature of the subject matter; the.disaggregability

‘of issues; the difficulties associated with research and with

replicability and generalizability of findings; étc. -- all pose
significant constraints on educational R/D&I, constraints aggravated
by the relatively low level of maturational development of efuca- |
tional R/D&I. It is difficult to see how a regional approach has

any speclal contribution to make in the reduction of these constraints. -
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II. FORMS OF REGIONALISM

Thus far, we have talkeq about pufposes which might have some signi-
ficance for regionalism or a regional approach =-- but w%thout suggesting
what specific form or structufe might be involved. This has been '
deliberately done so as not to complicate and distract the discussion -

of regional purposes. . .

]

l. Alternative Regional Foris

2

It will be helpful first to note and briefly describe éome basic
alternative forms which regionalism might take.

A.” Institutions

One form of regionalism would be an institutional form. Obviousiy,
a variety of institutiynal_configurations°coula'be possible:
institutions which focus on one vs. several regional purposes’

or R/D&I functions; iﬁstitutions which are solely regional in
purpose or which also.serve non-regional purposes; using already
existing institutions or creating new ones; institutions which
are governmental or non-governmental; non-governmental institu-
tions which are or are not supported bx/closély linked to.governf

ment agencies; and so on.

B. Inter-Institutional Arrangements .

‘A second form which a regional approach might take is that of
arrangements among two or more institutions within a region.

Such regional arrangements could be of various kinds (e.g.:
conferences and seminars; project oriented cross—loc;l organica--
tional task forces; informal communications networks; matching
of needs with resources across local units; etc.). Obviously,

such regional arrangements can involve any combination qf R/D&I . ?

.‘ ‘l] p).
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systed‘participants. :The inter-institutional arrangements could

be long term or short term; formal or informal; narrowly or

broadly focused; ng§row1y or broadly based.

Regardless of. the specific format and focus involved, such arrange-
ments would be inter-institutional and Zas‘a matter of definition)
would exist as subjuncts to and at the discretion of the insti-
tutions involved (as contrasted, to being an ins¢itution). At

times, of course, a quasi-institutional agency may be created to

represent the inter-institutional arrangements (e.g.: as an .
administrative arm of an interinstitutional arrangement) -- or
over time, a particular interinstitutional arrangement might
indeed evolve into an institution in and of itself.

€. Individuals

A third form for a regional approach could simply be an individual .
£111ing a position or a role which has some kind of regional ’
orientation or responsibility. Examples could be: a reg.onal
representative of a national organization (ﬁho might or might not
be physically located within the region); an individual whose
primary institutional affiliation is with some local organization
but who performs a regional role for either a national or regional
organization. |

D. A Regional 'Desk' or Policy

The discussion of regional forms thus far has tended to imply that
regional offices, personnel and activities would actually be located
within the geographic region itself. While for the most part this
would probably be a reasonable presumption, it is not a neceséary
one. A 'regional approach' could consist of a series of "regional
desks" in a national level agency. Another kind of a regional
approach could simply be a policy of a national agency requiring
that the agency's aid to local areas (funding, personnel éervices,
etc.) be distributed according to some regional formula (e.g.: that

each region is to receive an equal amount ofia federal agency's

136
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program funding, though states are to be the actual recipients
of the funds).

2. Fivq‘Basic ~.Ssues : o S

There ara essentially five .basic issues relevant to the structure of a

regional approach to educational R/D&L: = . ' S ﬂ'

I 1. The viability of any regional structure for serving spedific
| educational R/D&I purposes. | ' '

reals

SO C 2. The relative viability of various structural configurations
for regionalism (in relation to purposes and to.text).

B

Higlety

3. Whether to use a single or’mu}tiple structural approach.

€

4, Whether to utilize existing structures (which may or may not
themselves be regional in nature) or to build new regional .

structures —— i.e., whether to "rept" or "buy".

o~ 5. The relative viability of any regional approaéh as .compared

to other, non-regional approaches.

3

3. Some Basic Factors

To discuss these five issues fully would require detailed analysis of

the factors, dynamics and issues which are discuased throughout the

rest of this policy ahalysis. Here, then, we will focus on identifying
) some of the factors which appear to be basic to the issues listed

gbove.

A. Cost

°
It would seem obvious that institutions have attendant costs which

would tend to be significantly higher than for other potential

forms of regionalism. HOWEVer,'this statement has to be qualified

137 &%
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somewhat by consideration of the size of the institution and scope

‘of work being considered; whether it is an existing institution

whose services are being rented or'whether a new regional institu-

" tion has to be created; the number of érrangemeﬁts, etc. (with

the attendant cumulative costs) which would be required to provide

. the same scope and level of service which would be provided by

an institution.

B. _Flexibilisy

Consideration should be given to the extent to whicﬁ a particular
regional forn permits or constrains the flexibility of the R/D$I
system, of programmagic &dtivity, of policy and decision making,

of responsivenéad to varying and/or changing needs, and so on.
Here,'ohe should be careful. about making stereotyped, generalized
comparisons between régtonal forms for there will be différences
amung particular institutions or among particular arrangements

as well as between the "categories' of institutions vs. arrange-
ments. With this qualification in mind, we may nonetheless make

. some broad observations. .

Institutions tend to constrain flexiéility in the sense that:
' P ”

1. They require a relatively high level of financilal resources
wvhich thus cannot be used elsewhere without dysfunctional
consequences to the capabilities that have been bhuilt up
in the institution. Because of the costs involved, the
number of institutions which can be established and main-

tained through a.single funding agency is limited.

2. They require stabil y over time to develop and maintain
their effectngneQé. Significant fluctuations in levels
of support and/or in their basic purposes and miésions
disrupt their effectiveness ~- i.e., they cannot be
periodically "pulled up by the roots'" for examination

and change.
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3. Institutions tend to develop their own "life history",
‘with the attendant specificity of interests, constraints
on change, positive or negative relationships with other

J organizations. Similarly, over time they come to be

perceived in certain ways by others -~- as being helpful
- in some areas and not in others; as being of high quality

or of low quality; as being responsive or not; and so on.

L]
A

Ingtitutions do constrain flexibility in significant ways. At
the same time, it is important to note that:

1. For a particular purpose stability and quality of products

or services may be more important than flexibility.

2. 'The flexibility of any particular institution will depend
in part on such matters as the éﬁope of its stated .
purposes and missions; the size and capability of its
. ‘ steff; the extent to which its resources are "pre-"

cqmmitted" to long-te m programs, or mandated by a

"parent" organization.

- 3. The flexibility of an institutional approach can be
| increased by "renting" the services of an existing

institution rather than by establishing ("buying") a
new institution. Such a strategy is reasonable for
particular programs or projects or for "gap filling" on
a temporary basis. It is, however, temporary and
capabilities thus developed tend to be lost once the
"renting" is stopped. '

At.first glance, 1t would appear that the arrangements form of

a regional approach would provide more flexibility than would

an institutional approach. In general, we would expect any specific
arrangement to be less costly than a single institution (though

this could vary according to relative size). . Being less costly,

i
R
F2A



FRSIREY LTINS T RN ISR e T e R g L 0T Ty AT T e
dol] . N L HER e T RC

- 145 -

financial resources could be applied to several arrangements,

thus increasing the variety of purposes served. Further, parti-
"cipant selection often can be controlled and thus varied according
to need. Choices can be made between long term and short term -
arrangements. '

However, each of the above statements must be significantly
qualified. Arrangements.do constrain flexibility. in the sense
that:

1. There are cumulative costs involved. To provide the
same scope and quality of services as a single insti-
tution, several different arrangements may have to be
éupéorted. |

2. Since arrangements involve participation by a number of
| other "parent" institutions, the flexibility of arrange-
ments is constrained by the scope of interest of these
"pq;eht" institutions. -

3. Where thelservices of already existing arréngements are
| used, selection of participants is to a significant
extent limited to those "parent" ‘organizations who are
already participating in the arrangement.

4. Where new arrangements are created, selection of parti-
cipants may be limited by political realities and/or the
interest and willingness of organizations to participate.

5. Arrangements, too, tend to develop a life of their own.
Finally, we may note that using individuals as the regional
"form" might be considered where flexibility is given a high

pfiority. The flexibility of this regional "form'" would be
constrained primarily by the capabilities of the individuals
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involved; the opportunities avallable or ‘he barriers present;
the number of individuals involved (i.e., several individuals can
simply cover .a broader scope of purposes and activities than a

single individual) and the nature of their interrelationships; the .

scope of purposes and activities assigned to them; and the degree
of authority and -freedom to act which is permitted them by their_
sponsors.

Q. Stability Over Time

There is a need in R/D&I systems for stability over time of its
organiiational forms. Here we simply note that the stability of
the institutional form is in one sense "built in" in:that insti-
tutions are not built as short term i.vestments. At the same
time, their etability is highly dependent upon either their funding
sources (which in a governmental context can be hig’ ly tenuous) _
or their ability to "sell" their services or products. Further,
institutions take time to build up a solid, stable support base
amony their political and user constituencies. Further still,

in the educational R/D&I context, we would expect it to be more
difficult to build stabiiity for a regional than for a local or
national level institution. simply because regions do not exist as
clear cut, identifiable, political entities.

- From one perspective, the arrangements form of regionalism would
appear to be less stable than the institutional form. As creations
of a set of parent organizations, they lack existence in their
own right; they.are subject.to the interests and even whims of
parent organizations; and in depressed economic coniitions, we
would expect the parent institutions to place their own interests
ahead of the needs of an arrangement. At the same time, we must
also note that arrangements, too, can become social/political
realities which have strong and powerful support. Indeed, to the
extent that arrangements do represent the needs and interests

of local parent and user institutions, they may have a. stronger

support base (and thus, may be potentially more stable) than an

C R
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{nstitution which exists in its own right and in which ioéal
institutions and users do not néceésarily have a vested interest
(or which they may see as a competitor). Fur;her, to'the extent
that they are less expensive to maintain than institutions,
‘nrrangements present less'of a respurce ailocation decision
problem to funders. : B

D. Adaptability Over Time \
While stability over time is an important R/D&I systém need, it
is also important that organizational forms be capable of adapta-
.tion over time as needs, contextual conditions and levels of
gystem maturation change over time. Indeed, it may be that an
organizational form which is critical at an early stage of an
R/D&I system's maturation may be dysfunctional (and thus should
be terminated) .at a later stage of the system's maturation.

In many ways, there 18 no clear difference in adaptation capabilities
between the organizatibhal forms of institutions and arrange™.nts
per se. Viewed individually, any specific institution or arrangement
may deveiop a life of its own which resists major adaptation or
termination. However, two advantages would appear, on the whole,

to be with the arrangement form of organization. First, since
individual arrangements would tend to cost less than would
individual 1nst1tutidhs, new arrarigements could be developed more

" easily (a form of adaptation to new conditions) to meet new
conditions or needs. Second, since arrangements encompass only

parf of the interests of their parent institutions, their termina-
tion might be someﬁhat less disruptive to an R/D&I system than

~would be the termination of an institution —- i.e., termination

of an arrangement at least leaves a residual history and experience
within the parent organizations; termination of an institution

is just that: termination.

E. Coordination

The creation of any regional form complicates the overall R/D&I o
system coordination problem in that it adds to the number of

143+
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elenents whose activities and interrelationships vhich need °
coordination. In this sense, institutions would seem to add less
to coordination problems than arrangements simply on the gromds =~ -

that fewer institutions and more arrangements would tend to be
neaded to perform the same scope of work. Further, with an

arrangement, there are the parent organizations to be considered.*
F. Locus of Control '

In considering regional approaches to educational R/D&I, a
_ - critical issue is the locus of control, regardless of what
o structural form is used. .Here, the basic issues are two:

| , 1) The issue of centralization vs. decentralization as it
applies within the region itself, Here, the choice is

between concentration of .efforts and resources within

‘ a single regional.entity or to spread efforts and re-

sources among a number of regional entities, possibly

involving more than one structural form.

2) The issue of decision making authority. Here the choice
is between retention of authority by a funding agency
or parent organizations vs. the regional institution or
arrangement itself having decision authority. Obviously,
this issue is one of degree, which may be varied.

G. Fail Safe

In the diffuse, uncertain context of educational R/D&I, it may
N be important to build a "fail-safe' into regionalism -- i.e.,
o so that if one aspect of regionalism fails, regionalism itself

does ﬁot fail because there are alternatives which remain. The

need for fail-safe would tend to favor a multiple over a single

institutional form, and to favor the use of arrangements (which

e | 145 -
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‘of what are (pragmatically and politically) "parent'" organizations.
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can be established in multiples in a region and with limited

purposes) over institutions (which are more costly and thus less
. likely to be established in multiples in a region). If an

institutionsl form is used, failsafe mechanisms need to be built

into or around the institution.

Ab..  Determining the Number and Boundaries of Regions | | ‘ - “N

TN Rt P - "»

Determining the number and boundaries of regions is an obvious issue
of regionalism, It is also one thaﬁ 18 likely to cause confusion e
'“because in most instances a variety of purposes (each with its own _
validity) may be used. Thus, deciéions about the number and boundaries.
_of regions will fall into one of four basic patterns: fixed, varying,

combination or vascillating.

-

In the fixed pattern, the number and boundaries of regions does not . o
change across needs, programs, R/D&I functions, etc. in any given '5_}f

time period. -(The "fixed" pattern may, of course, be chunged to a
new "fixed" pattern at any point in time). ,

In the variing'pattern, the reverse holds true. The number and boun-
daries of regions are determined in relation to specific needs, programs,
R/D&I functions, etc. Since the "starting points' are multiple, the

3

number and boundaries of regions are likely to vary across needs,

programs, etc.

Combinations are of course possible, with the fixed pattern being used

for some purposes and the varying pattern for other purposeé. Such a
combination pattern may Le fcind within a single institution (as has
histbrically been the case with many federal agencies); across in-
stitutions within an R/D&I system; within or across institutions re-"
lated to a single R/D&I function; 2t -,
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The issue is not really which pattern is 'right' or "best" -~ for

in most instances there -are likely to be a Vatiéty of relevant pur-
poses involved, each leéding to somewhat different answers (even with
regard to a single need, program, etc.). Further, regardless of waich

answer is chosen, there would be some disadvantages. Disadvantqges of

a fixed pattern could include needs which cross geographic boundaries;
some égencies within a single national institution having inadequate
personnel/funding resourses to administer the fixed number of regional
agencies; etc. Disadvantages of the varying pattern could include .
1ﬁcreased coordination problems; scattering of potential régional bases

_-of support; etc. The combination pattern partakes of both the ad-
vantages and disadvantages of both the fixed and varying patterns.

- There is a fourth possible pattern which may be called the vascil- - ‘

~ lating pattern. In this pattern, the use of the fixed, varying and/or
combination patterns are ugsed alternatively -- first one, then the other,
etc. This pattern partakes of all the disadvantages of the other

patterns but none are used long enough to partake of the advantages,

How, then, are the number and boundaries to be chosen? The answer is
twofold. The first answer is that the choice depends upon what
‘purposes are considered to be relevant and in what priority. The
second answer is that ultimately the decision ( even as to ‘rele-
vance and priority of purposes ) is an arbitrary judgéme#t ~-=- an
informed judgement, but an arbitrary one nonetheless. * ﬁhat is to

be avoided is the vascillating pattern,

* This is indeed the conclusion reached by a 1971 OMB study (OMB 1971).
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It is not possible to say what structural form would be "best" for a

reg

ional approach. Each has its advantages and disadvantages 1n re-

" lationm to specific purposes: and contextual conditions. Nonetheless,

the discussion above does lead to some at least tentative observa-

tions,

1.

2.

3.

4,

5.

Where there is a "gap" in the R/D&I system which is of a
reasonably large scale nature and represents a long term need,
an institutional form would seem most likely to be appropriate.

Where "gap-filling" is needed on a smaller scale and/or short
term basis, a non-institutional form would seem most likely
to be appropriate.

Where local participation and/or control is the critical issue,

the most appropriate form would seem to be either an arrange- _
ment or an institution whose board and funding are primarily
controlled by local organizations." ' ‘

The uncertainties of the educational R/D&I cqntext, the need
for fail-safe and the tenuousness of regionalism as an identi-
fiable, political entity -- these factors favor the use of
multiple rather than single,régional structures. Further, it
appears that cost considerations would ‘tend to make the .
establishment of multiple agrangements more feasible than the
establishment of multiple irstitutions. '

The complexity of the educational R/D&L context would suggest
the use of a variety of structural forms to insure appropriate-
ness to different conditions and purposes, to provide a measure

of experimentation and to provide fail-safe.
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JII. SUMMARY OF IMPLICATTONS “.

o ' N
Many implications can be drawn from-the discussion thus far -- both
general and specific. The more_specifig_implications will be noted in
later chapters, as we move towards a more opqgational discussion. We
shall here note the more critical gemeral implications. |

1. Regilonalism as a Geog;gphy/Pu:pose Matrix

accept the definition of a region JQ a geographic area (though there are

_other options), a bounded mass' of land (which is the "pure" geographic

meéaning of a region) has minimal meaning or significance. It is only
when a geographic area is, in effect, matrixed with some specific purpose

" that regionalism may have strong meaning or significance. Since there

can be many different purposes and since geographic boundaries can
literally be "drawn" anywhere on the map, a variety of potentially
"valid" geographic regions could be developed, only some of which-

would follow state lines,

2.  "Tradeoff" Decisions

An analysis of regionalism in the educational R/D&I context does not

(excépt perhaps in very 1solafed instances) reveal bases or rationales

for clear-cut decisions about regionalism. Rather, in most instances, =
decisions about regionalism will involve tradeoffs, For example,

the use of a regibnal approach may itself be seen as a tradeoff between
the disadvantage of 1ncregs1ng the complexity of coordination (by
adding an additional organizational '"'layer") and such potential
advantazes as ameliorating federa1-19ca1 ted?ions, balancing central-
ization-decentralization swings, etc. In using a regional approach to
"fill gaps", a tradeoff may have to be made (in the choice of regional
forms) between cost, flexibility and long term.system building. Renting
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strategies may be lesé costly and provide more flexibility than bﬁ&ing
strategies, but offer less long-term, in-place capabilities. The re-
verse tradeoffs would tend to apply to buying strategies. To a funding
agency,,the'use.of regional arrangements could involve a tradeoff be-
tween the adbantage of potentially gaining local'participation and
support vs. the disadvantage of lessened central control (a disadvantége
ameleriorated to some extent, but not fully, by the degree of fqnding

control exercised).

The fact the decisions may involve tradeoffs is not, of course,

peculiar to decisions about regionalism. Rather, what is important to
note here is (1) that even where there are identifiable advantages

in a regional approach to educational R/D&I, the_advantages may not be
clearly superior to the advantages of nonzegional approaches; and

(2) that the decision maker needs to be aware of the particular kinds

of tradeoffs that are specifically relevant to the nature of regionalism.

3. Dealing with the Dynamics of Fluctuation

The dynamics of regionalism are the dynamics of fluctuation. This
basic fact has at least two major implications.

/

‘A, Stability and Adaptability

A number of dynamics have been noted which leadjto instability in
regionalism: centralization/decentralization emphasis swings;
political pressures which may have valid purposes but push for in-
appropriate responses; the multiplicity and variability of purposes
(and of persons/institutions having different purposes); the fact
that no one regional approach satisfies all relevant purposes; etc.
One can only conclude that in designiﬁg for regionalism, mechanisms
must bewdesigned which will "smooth out" the fluctuations and
provide stability for the regional approaches which are (or are not)
used. On the other hand, it must also be concluded that a rigid '

Phaee
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approach to regisnslism would also be dysfunctional. Regional
approaches must be adaptible enough to respond to a variety

of purposes, changes in purposes over time, etc, inéeed, it

‘may well be that the inherent instability of regionalism way .

be its greatest strength - i.e., regionalism might be a mechanism

by which an R/D&I system could avoid overreaction to such conflicting
pressures as local vs national perspectives. crntralization vs

decentralization, etc.

Thus, maintaining the balance between stability and adaptability
is critical fur regionalism -- a need which exists in any system,
but is especially important fi. regionalism. '

4

*
B. Staging and Phasing

-~

Staging and phasing are likely to be basic needs of reglonalism

at least from two perspectives. o \\\

J .
First is the likelihood that purposes will change over time in
response to changing contextual conditions and needs. To the
extent that such changing contektual conditions can be proactively
monitored, chsnges in tegionallpurpoaés can be planned for in a
staging/phasing mode. From this perspective, staging and phasing

would be an ongoing modus operandi for regionalism,

The second perspective is that of maturation. On the one hand, any
regional approach must be staged/phased to be "in step" with the
msturational stages of development of the R/D&I system itself and
the R/D&I functions (which are libelv to have somewhat different
rates of development). On the other hand, regionalism is itself

a developmental process which must be staged and phased accardingly.

*Bean and Rogers, 1977.. This paper discusses staging and phasing
in relation to one specific regionally-oriented program: NIE's

: RDx program. ! :.L?




BREET Y el T A SR SRR AR I LR, B AR
ALEEEL LR B

-155 - '

4. Regionalism and the Roles of Federal Agencies

- There are a number of federal agencies 1nvolved in educational

.
A
LI 3 RO

R/DSI. Thus, the issue must. be raised as to their roles relative

'to reglonalism. This issue may be viewed from at least three ook

perspectives. .

‘.,

One perspective is the extent t6 which the agenhy has a choice.

about WhHethetr or not to have some regional approach. In the S
case of NIE, the answer is at least partly "no'". NIE's authorizing :
legislation specifies that NiE shall be concerned with regional ﬁ&D ,j
needs. Further,*to the extent that the féderally—initiated ;.é
educational R&D labs are conaiﬂered to be "regional" R&D labs, . j
NIE must be concerned with the meaning and implication.of regions. ' .
In another vein, where regionally based or oriented organizations ‘
exist which are relevant to the missions, purposes and prograus

of an agency, the issues of regionalism cannot be completely

avoided. In all of these instances, then, an agenc& must have

some kind of "regional approach" -- the choice issue for the agency

Bagens v F L,

thus becomes the nature of its regional approach.

From a second perspective, the issue would be the extent to and

ways in which an agency perceives regionalism to be advanédgeous . °
or disadvantageous to itself -- its missions, purposes, programs, ‘
administration. From this perspective, we would expect both the
perceived significance and the forms of agency regional approaches

to vary signiff;antly from agency to agency, across programs

within an agency, and over time (as programs, contextuél conditions,
priorities and agency personnel change over time). A standar&

issue here would be the use of regional approaches for administra-

tive reasons. For this specific issue, we would especia.ly

expect (and indeed find as was illustrated in Chapter Two)

to find much:varia;ion and fluctuatidn,.renulting from swings

in centralization/decentralization emphases and in philosophies

of management and government.
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The’third perspective (which is our primary concern here) focuses
on the relation of regionalism to an R/D&I system -- and an agency's
responsibility to and impaset upon that R/D&i sysﬁem.- From this )
perspective, an ageacy would be asking not only whether a regional .
approach to agency operations would be advantageous/disadvantageous .
_to the agency itaelf but also to the R/D&L system involved. '
Further, if an agency sees itself as having some responsibility
for an R/D&I system and if there are advantages in regionalism
for- that system, the relevant issue becomes: where and how can
the agency facilitaté the development of R/D&I sistem regionalism.
Of particular relevance here would be efforts b9 an agency in
support of regional arrangements and. cultures of collaboration,
both of which involve the local "members" of the region. In an
immature R/D&I system, the agency role here would be one of
monitpring the region to identify oppbrtunities wherein the agency
can remove constraints on, develop new and/or support existing-
'arrangementa and other collaborative activities. In a more mature
R/D&L1 system, the agency role would be more in the line of facili-
tating cross-regional linkages, "tapping into" existing regional
mechanisms and activities,.opﬁﬁe,trating intra-regional and inter-

regional collabg;g!f?h. )
‘-_'." i K
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Much of the "push" (at least at the political level) for regionalism
in educational R/D&I focuses on the R/D&I functions -- and most
specifically (in relation to NIE) focu. ‘s on meeting. the educational
R&D needs of "each region" of the country (an emphasis specified

in NIE's authorizing legislation). NIE itself has expanded its
consideration of regiénalism to include at least the R/DiI function
of dissemination (specifically, the RDx program), though it also
approaches dissemination from non-regional perspectives (specifically,
the State Dissemination.crapts Program) .

It is critical to this analysis of regionalism, then, to examine the
relevande, validity and feésibility of regionalism in relation to
each of the R/D&I functiohs == both generically and in terms of the
educational R/D&I context. The firet portion of the chapter will
focus on each R/D&I function separately. The last section of this

.chapter will focus on all of the R/D&I functions taken together as

a total process of innovation.

P
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I. NEED IDENTIFICATION

-

There are three basic perspectives from which the need identificatio%
R/D&I function must be considered in relation to regionalism: .

1. the nature of the "needs" which are to be "identified";

2. the need identification process;

3. responses to identified needs (e.g.: R&D related to
identified needs; delivery of services related to identif}ed

needs; dissemination of relevant R&D outcomes; etc.). |

This section will focus on the first two perspectives. The third,
perspective is dealt with in other sections of this chapter. /

1. The Nature of "Regional" Needs ' /

Much discussion of regionalism is based on "regional" needs. The
concept of "regional" needs may have several different meanings.

A, Region-Specific Needs

One meaning of '"regional" needs emphasizes differences across
regions -- i.e., that a region has certain needs which are
specific to the region and not common across regions. It is then
assumed that a regional approach is a valid (perhaps the most
valid) way of responding to the differences in needs across

regions.
This meaning of '"regional" needs is probably the one most often

used in discussions of regionalism. This is not surprising --

unique "regional" needs would seem to offer a justification for

156 ‘.
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regionalism. However, while not denying the possibility that
regions may have differences, there are several strong limitations

to such a notion of "regional needs".

1. While there are as yet no "hard" data one way or the
other, needs in the education concext appear generally to
be nationwide in scope ratheE than region-specific. Thus,
region-specific needs are likely to be the exception.raéher
than the rule. |

2. Even where regions may validly be defined in terms of
regiaon-specific needs, the regions so defined may well vary
and overlap rather than follow some "standard" set of

-regional boundaries.

‘3. In light of the above, a regional approach based on
Munique" regional needs would be valid only in a limited
number of situations and would have to define regional
boundaries quite flexibly. This would tend to immiy either
the use of regional arrangements or administrative policies
» (several of which could be set up separately from each other
in relation to a specific regional need) or that regional
institutions be created in such a way that they can relate

to a number of regions whose boundaries vary.

B. A Regional Approach to General Needs

It may be more profitable to ask if a regional approach may
be valid for needs which are more general (i.e., non-region-
specific). Here, the assumption would be that given a set

. of reg'ons (however defined), there will be needs within these
regions. This simple statement permits two considerations for

a regional approach.
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-
1. While the needs within the regions may be common across
the regions, there might be variation across ﬁhe regions in
terms of their priority for the regions or in terms of

iming of responses in different fegions. For example, while
the northwest ard northeast regions'might_well have a similar

' "115t" of needs, these nerds might well be of differing

pfiorities in these two regions because cf differences in
gultural-charac:eristics. ﬁistorimai development, population
density and distribution, rate of[popu;gtion growth, etc.
However, we must also note that a-similar argument could
likely be made in comparing states or local school districts
within any given region. '

Variations across regions in need priorities and in timing
of responses could he identified through a regional approach
to need identification. Note, however, that a "regional"

‘approach to need identification could range from analysis

of state or national level data to collaborative efforts- _

among states to a regional institution.

2. Even if need priorities and timing are more or less
common across regions, the existence of'needs common to

the states of ¢ region permits the possibility of resource
coalescence and development of cultures of collaboration

in response to common needs. It would be reasonable to assume
that if a set of states have collaborate& in the identifi-
cation and in settng of priorities, they would at least be
willing to consider collaborating in their responses to these

needs.

From this perspective, a critical design criteria for a
regional approach would be provisions for mechanisms which
encourage, facilitate and support collaboration both in

need identification and in responding to needs.

10§



‘2. Tegionalism and the Need Identification Process

Several aspects of the need identification process need to be con-

sidered separately.

A. Need Identificatibn Pefspectives_

In the education context, we may assume that need identifica-
tion must at least have a national and a local perspective.
The question is wheéher or not need identification can/should
also have a reglunal perspective. There are at least two ways

this question might be answered. T

First, since regionalism is a live issue for NIE and educational
R/D&I, it would be well to determine if indeed there are "unique"
regiohal needs or if indeed theare are priority/timing differences
across regions among a set of otherwise common needs. Such '
knowledge would provide a basis for determining whether and what
kind of regional résgonses are worth considering.

Second, there 1s an inherent tension between local and naci-nal
perspectives in need identification. Needs defined from a national
perspective tend to be general. This may be helpful in identifying
trends, etc;? but is of limited usefulness at a more local level.
Conversely, while sensitivity of local realities may be a neces-
sary ingredient in fine-tuning need identification, a local per-
spective on needs has two limitations: .(1l) it tends to be too
limited to permit generalization; and (2) it may be hard to

!5
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separate 'needs" from "mythology'".* A regional perspective

could provide a means for mediating the tension between local

andinational perspectives. Consideration could here be given to

a state as being "regional" in size, but a state -is also.likely B

to have a politically local perspective -- though we note also

that a regional'inspitution or arrangement will also tend to
develop its own.'"life" and thus its own perspective.

n

A

B. Naed Identifiexs -

of

A second aspect of the need identification process involves the
issue of who does nged identification. 'here agaih, we may assume -
- that need”identificatioh must be done by both national and local '
agencies. The issue, then, is whether or not regional needs and
priorities should be identified by some kind qftregional agency.
\‘\\—, : _
1. Determination of whether or not there are"'unique"
regional needs and/or priorities could be done bi\a national
level agency using various‘data analysis methodologies to
"separate out" regional from national needs. Indeed, a h _
national level agency might be in a better position than V“\“
regional agencies within a fixed set of regions to identify \\\:
- needs which are regional but for which the relevant regional

"boundaries" vary and overlap. )

2. For "mediating" between local and national perspectives,
it might well be argued that an independent regional agency
which is not primarily affiliated with either local or
national agencies would be most relevant. Here, however,
the issue would be whether the incremental value of an
"independent" regional perspective would be worth the cost

required to obtain the benefit.
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* The identification of a "need'" gets tricky at this point.
whether or not a "maed" exists may' depend upon who is defining
the need and for what purpose. It can be argued that a need
exists if the people involved believe it exists. Thus, who de-
fines-a need is a critical issue.
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3. Since data for identification of both regional and national
needs is to at least a significant extent likely to be collectéd
by.state and local agencles, a question arises as to the

role of a regional agency in need identification. Would it collect
data on its own (and if so, what data) or would ic essentially
‘provide a regionally oriented analysis of more locally collscted
needs data? 1f tné primary data collection for need idengifi—
cation is done by state and local agencies, perhaps the’

focus of a regional approach should be on the development

of regional cultures of collaboration whereby needed data
"would be shared and some commonality of methods, tarminology, -

etc. could be developed.

[

C. Building a Need Identification Methodology Base

Thege is a need for strengthening the currently weak methodology
bast for need identification.in the educational context. The
development of need identifihetion methodologies could be provided
at a national level. However, there may be some merit in having
several diverse, semi-independent methodology development programs
or actiﬁities. A regional approach would be one (but not the only)
way of providing such diversity. 1f a regional approach were thus
congidered, two critical issues would be (1) whether each region
would have sufficient base of qualified psfsonnel and institutions;
and (2) evaluating the methodologies so developed. g

D. Building;Loéal Capability for Need Identification

Since we may assume that local and state education agenciés would

need identification, it follows that building local/state capabil-

‘ities is a critical need. "It is possible to think of a regional

A
agency being a resource for strengthening local/state capabilities.
At the same time, it is equally possible to consider a state capzcity
building type of program for strengthening local/state capabilities.

N 16
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3. Need Identificétion in Education

Need identification is an R/D&I functional specialty that is generally
lacking in education, and when it is done, it tends to be scattered.
It is often either based on intuitive judgement or is opportunistic

(L.e., a " .ed" is found that matches an available resource . While ije

recent NIE initiatives have been directed toward strengthening the need

-ldentification process,* there is as yet'only limited evidence of ovur-

lap or maéchins between needs identified by practioners and needs id-
entified by R&D organizations. We may also note the recent emergence
at the SEA level of planning approaches which include glements of a
need identification prucess (e.g7: monitoring, data analysis, using
achievement data to assess attainment of achievement goals).

4., Regionalism as a Portfolio Approach

When various aspects of need identification are considered separately
(as has been 'done in the above discussion), the validity of a regional
approach to need identificat’°~n 1s essentially marginal ~- alternative
approaches are available (even at times required) and cost/benefit
ratio issues continually arise. However, taken as a "total package",
the various aspects of aeed identification may have a certain inter-
active synergy which in sum adds to the potential validity of a
regional approach (though here again, the "case" for regionalism as
compared to alternative approa-hes 1s not clear cut). For example,

a regional agency which has developed effective need identification
methodologieé would be in a good position to provide training and
technical assistance in building local/state need identification
procééses. Further, such an agency might be in a position to facilitate
development of a culture of collaboration in need identification;

to become sensitive to local pérspectives while maintaining a "larger-
than-local" perspective; and to gain access to local/state data

required for both regional dnd national need identification analysis.

* For example: through the. }ocal problem (solving, capacity building
prograws; through invitational conferences to define research agendas).
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This last point implies that such a regional abproach might be _

considered as a means for colle. ting (or at least coordinating and

orchestrating collection of) data for_analysis by national agencies. .
If such a "portfolio" approach to regionalism in need identification
were considered, relevant issues would at least include: the need

for sufficient time to develop such an approach; whether or not

'adegpate pecsonnel/institutional resources exist or can be developéd

in each region; whether the added 'benefits" outweigh any additional

fianacial and management/coordination costs; ‘role and "turf" issues

between the'regional agency and local/state agencies; whether such an
;approach should be centralized in a single agency in each region (and

if so, the relation of the agéncy to federal and local/state agencies),
or whether such approach should involve several different regional
organizations (and if so, what types: inmstitutions, collaborative
interstate arrangements, etc.). A related issue is whether such roles

might/should be performed by tﬁe existing educational R&D labs.
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II. RESEARCH

1. Basic Research

Any approach to basic research must give primary consideration to
several generic characteristics of basic research. The focus is

on excellence (with implicatiins for the nature of the personnel/insti-
tutional base required). Linksges among personnel/institutions are

| important. It is an uncertain, unpredictable process that maykinvolve
 ' _ long time frames; consequently, stability of personnel, 1nstitutiops
and funding are critical. "System building" depends upon the existing
base of quality petsonnel and institutions; consequently, the smaller . o
the existing peraonnel/institutional bases, the 1onger system building ié
will take.- '

A review of these genmeric characteristics reveals no .inherent logic ,
for a'regional apptoach to basic research. If anything, they would o
suggest the focusing of rasearch personhel around a "field" or J |
| "problem" of. research -- with geographic location being determined
by such considerations as the idiosyncracies of historical.develop-
ment (i.e., where basic research is already being done) or (in the
case of establishing a basic research institution) the current
location of research talent and institutional centers of excellence,
or even some pragmatic consideration such as the "attractiveness"

of the area to research personnel.

The same line of reasoning would not necessarily preclude a regional
approach —- though sevrious questions must be raised about the possibility
that a strong regional emphasis may tend to narrow the perspective of

basic research personnel and institutions. Nonetheless, it would

seem clear that the'"burden of proof'" lies with a regionél approach

he ¢
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to show that the requirements nog;d above can Be met.. This mav be
difficult in the education context where the personnel/institutional
base is relatively weak and not "evenly" distributed geographically;
where much of the relevant basic research is done in hdn—education
disciplines and funded by non-education agencies (i.e., where the
education field cannot control who does Qhat basic research and

where).

With the above in mind, it may be well to examine various possible )
rationales which might be proposed for a regional approach to basic

research.

First, there is the political or support building rationale -- i.e.,
that having basic research institutions in the various geographic
regions of the country could help develop support for educatiomal
R&D (and use of educational R&D proéucts) through a process of
“jdentification" with "our" research institute. Two considerationms

are in order here.

1. This rationale does not directly deal with the requirements
noted above -- the "burden of proof" remains. If anything,
there is a danger giving inadequate consideration to these

P requirements with potentially dysfunctional results.

2. The nature of basic research does not lend itself to political
impact. Political dynamics tend to require short term
"payoffs'" or "results' -- but basic research is an uncertain -
process whose ''results" tend to be long term. Thus, a
regioﬁal approach to basic research premised on political
dynamics is likely to backfire. There 1s a paradox here.

. ‘ There may indeed be a certain "status" and 'prestige"

associated with having a high quality basic research institute
in "our" region, but such an institution generally cannot be

built for that purpose. The impact is residual, not direct.

ERIC 1
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A second rationale would be to locate basic research centers regionally

in order to be "near" specific regional needs. As uoted earlier,

' however, :needs which are unique to a region te ' to be the exception

'rather than the rule in the education context. Further, basic research

per se tends to have little immediate igpact on needs.

. /
A third rationale might be to use a regional'approach‘for system ’
building and orchestration. Specifically, this approach would attempt
to build networks of collaborative activities among personnel/insti-
tutions of edqution and education-related disciplines within a region.

Four comments are in order here.

1. This approach rises or falls upon the existence wit“in a
region of a sufficient number of such personnel and insti-
-;utions. :

I

2. This approach. is premised on an assumption that such networks
are facilitated by relative closeness and consequent shorter
travel distan?es. In the field of research, this is a highly

tenuous premige.

1
i

3. In contrast to'the first two rationales, the advantages of
this approach is that it does not imply a need to develop
new institutionsg

4, Developing cross—disciplinary linkages might be facilitated
by the closeness of universities and other institutions in
a region, though this argument too, must be considered as
not being self-evident.

\
A fourth rationale, while more indirect, might have some validity --

a regional approach to basic research as part of a more overall

166
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effort to develop a culture of collabération within a region. This
“rationale would gilve more weight to the third rationale noted above,
" and agaia, an“advantqge of this approach is that it does not imply

) a need to develop new institutions. However, it must bé emphasized

that basic research would be only a part of -- and not central to —-

a larger effort to develop a collaborgtive culture.

In summary, the case for a regional approach to basic research is
marginal and indirect -- and must first meet the "burden of proof"
requirements of basic research. Even when the requirements can be
‘met (which may be difficult in the education context), consideration
must be given to avoid_"parochializing" the perspectives of the

regsearchers and institutions involved.

2. Appliad Research

- For the most part, the discussion on basic research is applicable
to a consideration of a regional approach to applied research.
It has similar requirements of excellence, etc. However, there are

some differences of emphasis which warrant further considerationm.

I.rst, applied research itself has an inherent tension between its
research nature and its applied, problem—-focused nature —- the former
requiring characteristics similar to basic research and the latter
requiring characteristics similar to d~velopment.* This dynamic is
improtant because one could consider joining applied research and
development ¢omponents vn a regional basis. However, this is likely
to be ar. wnsvable compound, with one focus or'the other predominating.
Most likely, the combination would tend towards development simply

because of the 'development-like' aspect inherent in applied research.

Second, there 1s an inherent polarity in applied research between a

local, user emphasis (i.e., the "applied'" aspect) and a generic emphasis

* A\ discussion of this tension is contained in Radnor, Spivak and
Hoflex (1976).
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which is concerned with fundamental.issues (i.e., the "research" aspect).
In Chapter Five, we have suggested that regionalism can serve a mediating
purpose between local and non~-local tensions. However, it is-critical

to recognize that user/generic polarity provides a tension which is
necessarv for applied research -- these two polar emphases must be

held in clear focus against each other. Thus, precisely because a

regional approach does tend to serve a mediating purpose, a regional

_approach to applied research could be highly dysfunctional.

Third, applied research often (though not always) tends to require a
larger effort than does basic research in terms of personnel, insti-
tutions and funding -- requirements that tend to be too large for local
and prpbdbly (in most cases) for state approaches. This might support
a regional approach to -applied research, but the other considerations

against regional approach noted above would seem to be predominant.

3. Other Research

There are other types of research which may be of relevance to educa-
tional R/D&I. These would include at least: '

Management information of a stgtistical nature.

There is a variety of information that is (or could be)
collected at all levels of the operational educaticnal
system. While in the short run, the "research" implicaticnc
of such data mi ;ht not be obvious, analysis of such data
over the long term might provide valuable insights about

the nature of education or "leads" for basic or applied

research.

Small scale, highly localized research (disciplined inquiry)

that is done by practitioners in a basic or applied research mode.

it is possible to sponsor small-scale research projects

ST
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done by local practitioners.* This was a mode used by
OE prior to the creation of NIE.

S ' | A cogent argument can (and has been**) made for supporting

' such projects: providing a mechanism for practitioner
input into the R/D&I process; build&ng a hermeneutical,
exegetical research process in which research conclusions
emerge from real, situational contexts; providing for the
growth of educational institutions and peiaonnel; developing
a "climate of inquiry" into institutions that are (by
definition) oriented primarily towards practice;
developing within practitioners an understanding of.thé
benefits and constraints of research —- and thereby building

support for other research efforts.
RPolicy reseaxrch

Policy research 1s simply research designed specifically to

inform decision makers. Thus, it may on the one hand be distin-
guished from other research in terms of the purposes for which it
is performed and used. On the other hand, there 1s a certain
vaugeness in the concept since what we normally call basic, applied

or evaluative research can also "inform decision makers'.

Policy research may be relevant at the regional level if
there are regiona® level policy issues -- the issue, then,

is to identify what are regicnal issues.

\

\

* A debate over the relative merits, validitv and/or relevance of

research performed by practitioners and research performed by rcsearch

professionals is not within the scope of this analysis. We simply note

that we are referring to small scale, highly localized projects which

are done in a research mode by practititoners who generally will not .
have had a high ~ wel of training in science-bas=d researcih methodology. '

** These points were made by Dr. Hendrick Gideonse in a discussion of
this policy analysis.
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The issue here is not whether any of these kinds of research activities
should be done, but rather: if tlLey are done, would a .regional
approach be relevant or valid. For the management information and

small-scale types of research, we must first note these activities

are by definition highly local. The manag?ment information data
resides in local institutions. The small-scale research is done
primarily by local practitioners. However, to have significant

‘meaning for educational R/D&I as a whole, both of these t&pes of
research require management from a 1arger-than-loca1'agenéy{ Local
management information data must be analyzed in some aggregate form.
Becausé it is done by local practitioners who may (on the whole) be
presumed not to have a high level of research sophistication, some

provision must be made for selection, guidance, monitoring and

L]

- evaluzation of the small-scale research. Further, the discussion
above of small-scale research has implied the involvement of a noh—
local funding agency.* Finally, there must be mechanisms

tor dissemination of significant results of these two types.of re~ -
search activities. These management and &issemination needs could be
provided through a regioqal approach. Indeed, OE did use a regional
approach to the management of small-scale research activities in the
1960s. At the same time, management and dissemination needs could
be provided through national (or a combination nf state/hational)

level mechanisms.

9

For policy research, we would simply note that a regional approach

would be valid to the extent'regional policy issues can be identified.

* Of course, such small-scale, localized research can occur Wwithout
external funding or support -- but probably would so occur in a
highly limited and scattered pattern.



- 177 -

he The Distinction Retween Types of Research in the Educational R/D&I

Context

The discussion above has been -based upon the premise that a distinction
can be made between basic and applied research in the educapional R/D&I
context. While we hold that such a distinction can be made, we reéog-
nize that in practice, the dictinction between basic and applied research
may often be quite difficﬁlt to make in education. Thus, care does

. need to be taken not to "force" analysis into "pure" ovut unrealistic
categories on the one hand or to ignore real generic differences between
basic and applied research on the other. '
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I1I. DEVELOPMENT

* . The generic characteristics of development ‘that are relevant to

regionalism may be describedavery simply and briefly:

- development has a user focus -- the end product of development

must be "user-ready"

- development often requires 1larxge scale resources (financiél,'
personnel, field test sites, etc.) =— though it may also be
done on a small scale = (e.g.: "small scale development done

by educati&nal practitionexs)

- development is a "bridging" R/D&I function -~ it must be
closely linked to other R/D&I functions such as need identifi-
cation (especially in an immature R/D&I system, where need .
identific;tion refinement must take place throughout the
development process);* applied research; production (develdpy=
ment products must be "production-ready" as well as "user-
ready"); and (in some instances) dissemination, acquisition
and implementation/utilization (e.g.: im education where
developers may be disseminators of their "pro&ucts" and may

provide technical assistance to users).

Similarly, the educational context for development relcvant to

regionalism may be simply and briefly described:
- there is political pressure for regional R&D labs

- there are eight federally sponsored educational R&D labs in
various (but not all) "regions' of the country - (though
they vary considerably in the extent of their regional

orientation)

*
This point is made and discussed in Radnor, Snivak and Hofler (1976).
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"= there are other non-regional, for-profit development

corporations doing e-‘lacational development

- development ia education is performed in two bésic modes ¢
by large-scale development organizations and on a smaller scale
.. by local practitioners, schools of c¢.ucation, etc. -
= the personnel/institutionai base for educational development
is relatively weak (though there are some clear
exceptions)

- SEAs in general are not likely to have the financial or *

personnel resources for large-scale development

A regional approach to educational development might be considered
from‘several-perspectives. First, to the extent that there exist '
educational needs unique to a specific region, the user-focus of
develupment might imply having development capability in that region.
There are two limitations to this line of reasoning. First, educational
needs are more likely to be national than regional. Where differences
in needs do exist, the differences are more likely to be local in nature than
regional. Second, a user focus in development can be maintained by

a national level organization (as is illustrated by the large scale
national development corporations). Thus, a regional argument based

on unique regional needs is of limited weight -- especially given the

financial requirements involved.

Second, a regional approach might be used to coalesce development
resources across states while maintaining "closeness" to users. There
are two limitations to this line of reasoning. First, it is far

from clear that adequate education development institutions/persqnnel
exist in or could be provided for each "region'" of the country.

Serond, as noted above, a regional approach is not required to maintain

a user focus.

iy
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A third perspective might have more weight. A regional dev.lopment
organization might provide a mecuanism for linking small scale,
practice-based local development with the larger-scale resources and

capabilitias of a development lab.

A fourth perspective is the linking, bridging nature of the develop-
ment function across other R/D&I functions. Especiaily in the educa-
tional R/D&I system efforts are required to continually link develop-
ment to the need identification process throughout the development
process and even into acquisition and implementation/utilization.

To the extent that need identification is regionally based, it would
be natural for development also to be regional. However, this argu-
ment holds when need identification is not regionally based. This
perspective assumes that a development organization has or can develop
close and productive relationships with users in a regipn.

A fifth perspective, though again derivative, may be the most viable
case for a regional approach to development. While generically the
user focus of development does not require a regional (as contrasted
to a national) level approach, the user focus could aid in developing a
culture of collaboration among users across states in a regional area.
A regional approach to development based on this purpose would allow
and facilitate using development for other purposes: local/national
mediation (an inherently regional purpose) and linkage between R/D&I
functions (a purpose which is not inherently regional but which would
"fit" with a regional approach to development).

From the above discussion we can see that a reasonable rationale could
be developed for a regional approach to devélopment -- at least at the
conceptual level. Such a rationale would be derivative more than
generic and would have to be considgred in relation to two other issues.

First, there are questions of feasibility. 1In the education context,
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do sufficient development personnel/institutional resources exist
within (or can they be developed for) each of the "regions" of the
‘ country (however defined)? What level of financial resources would
be required? What kind of regional fo;mé for development would“be
best suited both to provide resources of scale and to facilitate a
purpose of developing a culture of collaboration? . '
The second issue revolves around the question of alternatiQes.
There are non-regional ways of providing the development.function.
Thus: What would be the relative cost/benefit ratios of regional and
" non-regional approaches to development? Would a regonal or a non-
regional approach to development best fit into a "portfolio of purposes"
related to the total pro;ess of educational R/D&I? Similarly, it
might well be that barring major reasons to the contrary, a regional
. approach 1s valid (for linking purposes) in an immature R/D&I system
which is diffuse and loosely-linked =-- but is not so strongly‘needed
(though maybe still useful) in a m;re mature and/or less diffuse R/D&I

system. ' &
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IV. DISSEMINATION

Wich some very significant qualifications, the R/D&I function of
. dissemination has a high level of potential compatibility with region=
alism.

L‘\' 1. Characteristics of Dissemination
R * @

The R/D&I function of dissemination is the function which provides
a "bridge" between knowledge production and knowledge utilization
h.:‘.- _ ‘over which innovation products or information about such products
o may be sent or sdughf. While probably most often seen as providing
for a KP-to-KU flow, it is often a two-way bridge: providing also for a
KU-to-KP flow. It also provides "bfidges"~within the knowladge user
realn and witﬁin the knowledge producer realm. In the broadest use
.of the term to connote KP-KU linking activities, dissemination
includes the concepts/activities of marketing, distribution and
diffusion. As a KP-KU linking function, dissemination may be seen
as a "packagé" which not only includes sending/seeking activities but
also includes such concerns as quality control, tailoring (of innora-
tions to meet requirements of specific users), and technical assistance

to users.

AY

The main characteristics, then, of theé‘dissemination function are
" three. First, it is a linking R/D&I function, linking the KP-KU
\partiqipants,.activities, products and R/D&I functions. Second,
because it is a linking R/D&I function, dissemination is also a systsm
building R/D&I function. In a very real sense, without the KP-KU
¢ link;ge provided by dissemination, a complete innovation proceés or
. a complete R/D&I system do not exist. In a very real sense, without
dissémination one would find only various disaggregated R/D&L functions.
Dissemination, then, is the R/D&I function which connects otherwise
disaggragated R/D&I.functions to form a complete process of innovation

or R/J&I system. Conversely (and this is the third main characteristic
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of dissemination), dissemination cannot "stand alone', disaggregated
from other R/D&I fui: .ons (as could other R/D&I functions).

We may note here particularly, that while need identification and
.development also have linking/bridging and system building character-
istics, they can "stand alone". Need identification can identify
needs which are simply "stored" and never communicated or used

(though this would be a waste). Development can result in development
products which "sit on the shelf" (which would also be a waste).
Dissemination in effect simply does not exist unless and until a

KP-KU linkage actually occurs.

2. The Education Context for Dissemination

While it is possible to think of a single, centralized dissemination
mechanism, we have noted in another analysis (Radnor, Spivak and
Hofler 1976) that such an approach would be of highly questionable
wisdom in the education context -- where potential users number in

the thousands; where user needs are very heterogeneous; where the
overall R/D&I system is'young, diffuse and incomplete; where tailoring
and quality control are thus critical; where many and varied R/D&I
participants.can be and are involved in various dissemination activities;
where many modes of dissemination are possible but where no single

mode is clearly "best' or even "right"; and where SEAs and LEAs clearly
have domain and responsiﬁility for primary and secondary public educa-
tion. In this context, dissemination policy and strategy call for
variation and redundancy to provide for a 'fail-safe' approach; for
natural, emergent experiments; for use of dissemination mechunisms

with which users are familiar and which they trust; for using/building

upon "what is already there".

3. Local and National Level Dissemination

In light of the above, what is the relevance/validity/feasibility of

a regional approach to dissemination for educgtional P/D&I? Ve must
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first note that dissemination f¢ educational R/D&I can never be seen
as solely regional. On the one hand, some aspects of educational
R/D&I dissemination must be local. -For example, dissemination mechan-
sins and processes often need to be tailored to the local context --
perhaps through a process of experimentation. iRHEQQi\:;f main dis-
sem' nation-supporting programs (NIE's State Disseminatio ‘Efants Program,
and OE's NDN program) are, in effect, programs which support such
tailoring and experimentation (within certain spécified parametere) at
the SEA/ISA/LEA levels. Where direct, interpersonal contact 1is re-

" quired between disseminators and users at the lecal schoo). district
level, the scale of the number of local users involved and of the
number of dissem nators required (and thus costs involved) would, on

’ purely pragmatic grounds, mitigate against a COmprahensiie regienal
approach to direct, interpersonal dissemination (except, perhaps, in -
an administrative sense). Finally, we must note that the current under-
standinés of role responsibilities of SEAs imply that they will be
involvéd in dissewination. !

On the other hand, some aspects of dissemination must be national

in scope (even if performed through regional institutions or arrange-
ments). Assuming that most educational R/D&I needs are national in
scope (rather than unique to a.specific regicn)* dissemination of

. educational R/D&I "products''** must be national in scope. Orches-
tration of a wide number and range of dissemination ectivities'and'
mechanisms must be national in scope and to some degree (though not
necessarily completely, as we shall note). performed a the national
level. A number of institutions or arrangements which involved in

disseminaton are national in scope (e.g.: commercial publishers;

»

* As noted earlier, while no hard data exist, this seems to be a
reasonable assumption.

i34 .
*%* The tera "products" here includes knowledge, methods, etc., as

well as what are normally thought of as 'products'.

|
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national level development corporations which are involved in dis-
semination of their development products). Some dissemination re-
lated activities (such as knowledge synthesis; clearinghouses) would
seem to Le more logically performed at a national level. Indeed, it
is in this vein that the regionally-oriented RDx program (currently
being developed by NIE) provides that some aétivities (knowledge

synthesis, RDx management?) are to be performed.by. "national" contrac .s.*
From ‘he above discussion, we may conclude that:

1. a ‘regional approach neither car nor should attempt to
"take the place.of" all local or ..tional di-~semination

mechanisms and activities; -

2. except in a purely rur lnistrative sense, a regional ap-
proach would in mo: t instances not be feasible for direct:,
interpersonal dissemination to users at the local school

district level,

4. Potencial Rules of Regzionalism in Disseminction

Having made these points, we may note that there are some aspects of /
dissemination and of the educational R/D&I context which would ‘suggest "
consideration of a regional approach as part of a total dissemination

"pdckage" or framework.

A. Dissemination Linkage and Regional Mediation

First, we have noted that (1) dissemination is a linking/bridging

function and that (2) the "in-between" nature of regionalism might

* See Radanr, Hofler and Rich (1977),
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facilitate iocal/national "mediation". Thus, a regional approach
to disseminétion might facilitate meaiation between the national
level perspectives of KP functions sukh as research and development
and the more local perspectives of KU functions such as acquisi-
tion and implementation/utilization. In a similar vein, a regional

. proach to dissemination might ﬁacilitape linking the localized
- as;éqgi\of need identification with natiopal level resources.

\
1

B, Regionalism as an Administrative Issue

Second, in «nother analysis (Radnor, Spivak and Hofler 1976)
we have suggested that given the'nature of dissemination and
the educational context, a decentralized rather than uver-
,coordinated strategy of natural, emergent~experimentation is
in order -- but that such a strategy requires orchestration
and moaitoring. The issue here is an administrative issue --
how NIE can effectively orchestrate and monitor a wide number |
and range of "matuyral experiments' without overcoordinating.

. Three approaches might be considered here:

1. NIE might itself -attempt to provide such orchestration
| and monitor.ng at the national level. There are two
major limitations to this approach. First, it tends
toward cver-centralization. Second, it is questionable
whether widespread and diffuse dissemination activities
and mechanisms can be easily or effectively orchestruated -

or monitored by a single agency at the national level.

2. In an effort to increase its ability to monitor and
orchestrate widesprcad and diffuse dissemination activities
and mechgnisms, NIE might attempt to have SEAs assume
responsibiiities here. The strength of this strategy
is that no néw institutions or organizational arrangements
would have to be created. The weaknes of this approach
is that it requires coordinaton with and probably some

degree of training for a large number of organizations

S - . . \ g ™ et
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(the SEAs) -~ implying either a high level of administrative
costs or a weakening of effectiveness. Additionally,
agreemeﬁt would have to be negotiated w ~h a large number
of existing organizations which might or might not have
the game perspective as NIE and which might or might not
be willing to be "co-opted" to help NIE or to give adequate
commi tment énd resources. Thus, developing SEA commitment
and developing needed commonali.ty of approaches by the
various SEAs could be problematical.
| i

3. A regional approach might provi‘e an administrative
"mid-point". By definition, it would be more decentral-
ized than a direct national level approach. At the same
time a set of (for example) eightito twelve regional in-
stitutions or arrangements would définitionally mean less
coordination by NIE than would wofking through so
many SEAs. On the other hand, this approach would.re-
quire creation of at least some new regional institutions*
or arrangements and might thus teund to bz more costly than
working through the already-existing SEAs.** Additionally,
consideration would need to be given to the difficulty of
modifying and/or terminating institutions (and even

"arrangements") once they have been created.

An analog to the above discussion may be found in comparing NIE's
RDx and State Dissemination Grants Programs =-=- though we must 7 ’

emphasize that the analog is not perfect. The State Dissemination

—

" *Whether or not the existing educational k&D labs might perform this function
1s a separate is,ue, but even here there are some regions not currently '
served by a lab. '

**Working through SEAs would probably require some NIE funding of SEAs to,
obtarr~ their cooperation. We cannot in this analysis estimate the relative
short and long term costs of funding SEAs to assume orchestration/monitoring
responsibilities vis-a-vis creating new regional institutions or arrangements.

ERIC " | 181
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Grants Program relates directly to SEA's and NIE's monitoring

of the SEA efforts is essentially limited to annual reviews by
panels. The RDx, on the other hand, is regionally oriented and
involves a fewer number of institutions (i.e., the Regional
Exchanges plus the '"national contractors"). Interestingly, NIE
appears to be developing a more active monitoring process for
the RDx, possibly including NIE personnel involvement in the
planning process of the Regional Exchanges (through participation
in the Rx boards).* We would suggest that this difference in the
degree of active NIE monitoring is a rather natural (though not
. ~ a required) outcome of the different number of institutions to
: which NIE must relate in these two programs and to the difference
in roles played by SEAs in the two programs [direct responsiLility <o
and control in the State Dissemination Grants Prggram and an advisary ‘
and/or directive responsibility for policy but not for dctivities .

in the RDx program). - .

€

C. Disseminatioﬁ Linkage and the Cross-Local Nature of Regionalism

A third perspective frém which to consider the potential relevance
of iegionalisﬁ to dissemination focuses on the linking:character-
istic of dissemination and the cross-local characteristic of
<, regionalism.
7
1. One of the possible purposes of regionalism coul : be
to develop a culture of collaboration_améng thos=> states
included** in a "region . Because it links the v -ious

KP and KU R/D&I functions, the dissemination fuu. .on !

*The RDx (Sesearch and Development Exchange) 1s a relatively recent NIE
piogra= focusing on a regional approach to dissemination. An Rx (Regional
i Exchange) is the regional unit of the program.

%%y region may or may not be defined by state boundaries; but in either
case, the discussiop in this analysis focuses on a region which is inter-
state in nature.

Q 182
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wogld seem to be (at least conceptually) a natural vehicle
for developing a culture of ecollaboration among a set

of states —— at least to the extent that the various
states would have differing but complementary needs and

resources across the R/D&I functions.

.
4

2. In a similar vein, the dissemination function would seem"
to provide a natural vehicle to "scan" the states of a
region in order to identify possibilities (and needs)

faor collaboration among the states of a region.

D. - Regionalism as One of Several Modeé of Dissemination

a

As we have noted earlier, dissemination in ;hé current educational
context calls for a strategy of redundancy (i.e., that users
have alterhatiygs from which to choose) anr fail-safe (i.e., if one

mode of dissemination fails, the whole process of dissemination

*
_does not fail) . A regional approach to dissemination could provide

one such alternative. Here, however, several comments must be made.
First, a regional approach would be an alternative, not the alter-
native. ,Second, a regional approach which is designed (or merely .
perceived, even if incorrectly) for the deliberate purpose of by-
passing SEAs would undoubtedly run into significant opposition --

and certainly would bz contrary to the regional purpose vf developing

‘a culture of ¢+ .aboration. Thus, & tension does exist* for while

deliberate an comprehensive efforts to "bypass" SEAs may not be
desirable**, it is unlikely that all school district users will be

"satisfled" with SEA d ssemination. Thus,-a tension does arise over

the issue of 'f, when aad how often a regidnal approach to dis-

semination should he "allowed" to '"bypass'' SEA dissemination processes.

*The need for redundancy and fail-safe for dissemination in the
educational R/D&I context is discussed more fully in Radnor, .
Spivek and Hofler (1976). ’

**There may by instances where comprehennive and deliberate 'bypassing"
of states 1s seen as desirable (by some). However, it is neither
proper nor the purpose of this analysis to either suggest or

debate this issue. :

; ‘ 182
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V. PRODUCTION i ./

-t

»
A
e +
-

The =ain generic aspect of production which iguteievant for an
.analysis.of regionalism is the aspect of~ scale requirements.

Scale reguirements may include,leVel o: cost, number of units to
be produced, equipment.neﬁ&éd (including buildings), personnel
requirements (number, level and type of skill), etc. Where scale

R

.

,z’T’Where scale requirements are large, productioun can be (and some-

times must be) at a national level.

However, we must note that in. education, production often does
not exist as a separate function, being instead simply a contin-
uvation of (or even the end product of) the development function.

Here, developers and/or user. are, in effect, the producers.

Regionalism, ‘then is essentially a marginal or secondary considera-
> tion for the production function. There is no really inherent
| argument for a regional approach to production. At the same tiue,
the only inherent argument against regionalism would be where
scale requir.ments are too small to call for or too large to permit
a regional approach to productien. In education, if the development
function were regional, the production function would likely be
regional (at least in part). Where usage of a specific product is
limited to a particular region. production might be regional, but

it could also be provided by a more national level organization.




VI. ~ACQUISITION

/££::isition is an R/D&I functica performed directly in most éases by
users. However, joint purchasing and/or storage arrangements among a set
of organizatiuns are not at all uncommon when single equipment or program
items aru relatively costly but ﬁsed relatively infrequently, or when cost
discounts can be obtained (and/or administrative costs reduced) thfough
large quantity orders of supplies. Thus, a regional approach to purchasing
and/or storing of some educational R/D&I equipment or programs could be
considered. (It is more questionable that a reg}onal approach to the
purchase of supplies should be considered since it may reasonably be
presumed that if such joint purchasing is desired, it can be done at the
state level), The advantages would be cost savings and/or *he ability

to justify acquisition. The limitations are primarily matter- of timlng
and coordinating -- confliects over more than oue user wa.iting the same
items at the same time, or a user not .nowing an item will be needed in
time. to requisition it from storage. In the educational context, question
must be raised as to (1) how many R/D&I products are sufficiently expen-
sive and of limited usage to justify the administration of a joint pur-
chasing/stoqgge arrangement and (2) whether a regional approach would be

significantly more advantageous than a state-level approach.

A related concept that might be considered would be a loan/sharing
arrangement whereby users purchase and store items individually but
arri.ngements are made fgr inter-user sharing (as is illustrated L~
in“erlibrary loan agreements). This format requires only that agree-
ments be reached on policies and procedures and thus essentially

' bypasses the administration and costs associated with a single storage

faclility.,

A
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VII. IMPLEHENTATION/UTILIZATIQN AND SUPPORT SERV..CES

In relat.on to the issue of regionalism, it is ﬁecessary to consider
the R/D&IL features oi implementation/utilization and sﬁpport serviées
together. The actual activities involved in implementation/utilization
are, of course, performed directly by users. However, users may need
some kind of support services (e.g.: training; technical assistance)
if implementation/utilizatioq is to be effective. Two basic points

may be noted here.

First, providing support services to users directly from a regional
level (at least on a comprehénsive scale) would tend to be quite prob-
lematic because (1) over the past decade, support service to local
“achool system users has increasingly been proviéed by .SEAs and ISAs;
and (2) the size and diffuseness of the local user system-would make
direct region-user linkage-(at least on a comprehensive'gcale) diffi-

cult and costly.

Second, consideration could be given to providing support services to
SEAs and LEAs from a regional level, but this is not an obvious con-
clusion since such support services cot d also be provided frém a )
national level. On the other hand, such a regional appruach might be
considered r-here regional organizations or arfangements exist for
cother purposes, have developed a positive relation with SEAs and LEAs

and have (or could develop) the required capabilities.

- 1&g

Y |
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VIII. EVALUATION RESEARCH

4

Evaluation research presents a slightly different picture.

First, we must note that while evaluation research in the education
context has shown suh»stantial progress ovéf the past decade or so, it
still lacks an adequate theoretical base or instrumentation. The -
development of these would seem to require a national, "centers of
excellence" approach rather than a regional approach. Whether such

- centers of excellence might be actually located in wﬁrious regions
would depend on the availability of needed personnel and institutions
within a given region -- but there 1s little direct justification for
attempting to do so. '

The second issue focuses on the delivery and control of evaluation
research services. On the one hand, evaluation research does require

that data be gathered from users and (in the case of formative evaluation)
that feedback be given to users. Here we may note: (1) evaluation
research could be done at any level (state, regional, national); (2) eval-
- uation research of nationwide programs would obviously equire a national
approach (though the research itself theoretically could be administered
regionally); and (3) in some instanzes, mediation between local ard
national perspectives could be very important (a funétion which a re-

gional approach might provide).

e
-



(((((

- 194 -

IX. REGIONALISM FROM A CROSS-FUNCTIONAL PERSPECTIVE

Thus far in cthis chapter, we have examined the relevance, validity

and feasibility of regionalism in terms of each R/D&I function as a

separate function. In so doing, we have noted:

1.

For the most part, the R/D&I functions tend towards either

a local or a national approach/perspective ~- or both;

Consideration of regionalism would appear to be most relevant
for the R/D&I functions of need identification, development
(perhaps especially) dissemination, and (to some extent)
acquisition. '

Even 1f a regional approach were considered for any of these
R/D&I functions, other non-regional approaches would also be
needed.

For the R/D&I functions of need identification, development
and dissemination, there are both local and national per-
spectives (suggesting consideration of a regional apprcach

as a way of mediating local/national perspectives).

We may further note (and emphasize) three other aspects of the R/D&IL

functions of need identification, development and dissemination.

1.

Each of these three R/D&I functions has an inherent, inter-

active re.ationship with the other two., Deveclopment has a

user (i.e., user need) focus, and the outcomes of development
must be disseminated to users (once produced, which in the
education context may ofter not be a separate step). Need

identification informs both development and dissemination.

Dissemination is dependent upon both need identification

aad development.

-

by
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2. Each of these three R/D&I functions has the characteristic
(at least potentially) of being linked to and/or providing
linkage between the various R/D&f”functions -- both KP and
KU functions. This characteristic has significance for
regionalism when we realize that knowledge utilization is
end  knowledge prodﬁction is not primarily "local" in

orientation.

3. Precisely because of their "linking'" nature, each of these
three R/D&I functions provides a rather natural mechanism

~ for developing regional cultures of collaboration.

Thus,'fof each of these three R/D&I functions (though,perhaps some=

what less strongly for the development function), a regional approach

is at least worth consideration. However, in light of the above
discussion, it would appgﬁ;_fhat the strongest case for regionalism

(as specifically related to the R/D&I functions) would be found when
regional approaches to need identifica.ion, development and dissemination
are (1) designed interactively and (2) designed for purpoges of develop-
ing cultures of collaboration and of lqcal/national mediation. That

'is to say, in celation to the R/D&I functions, regionalism appears most

likely to be justified from a "portfolio'" cross-functional perspective.

From such a "portfolio" perspective, three major issues arise.

1. HoW would such a regional approach compare with other possible
but non-regianal alternatives in terms of costs, cost/benefit
ratios, accomplishing and constraining varlous R/D&I system-

. related purposes; etc.?

2. would such an approach (however desirable) be feasible for
NIE? . In the ecucational R/D&I context? Over what period of

time?
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3. What are the design implications? Would such an approach imply

| aggregating regional responsibility for each of these three
R/D&I functions in a single regional institution == or in
separate regional institutions? Would such an approach imply
the use of regional institutions or of regional arrangements?

What would be the roles of NIE and SEAs in such an approach?

These questions set §he'stage for the next step in our analysis of
regionalism in the educational R/D&I context ~- i.e., the issue of

designing for regionalism. It 1is to this task that we now turn.
/



i

CHAPTER SEVEN

DESIGNING FOR REGIONALISM

1]



*

- 199 -

CONTENTS

'I. A BASIC DESIGN ISSUE: WHETHER
OR NOI L ] ..; L ] L ] [ ] [ ] [ ] L ] L ] L ] [ ] L ] L ] L] [ ] [ ] . [ ] . [ ] [ ] [ ] L ] L ] 202

1. " The Case Against Regionalism . . . . . . . . . . 202.
2. The Case tor Regionalism . . . . . « ¢« + +» . . . 203

3. . Individual Purposes Vs. .
Purpose Portfolios « « o « v o o o 4 0 0 . . . , 204
a _ A. Regionaiism from the Pers- oo
pective of Individual Purposes . . . . . . 204
B. Regionalism from the Pers-

pective of Purpose Portfolios . . . . ., . 205
C. From a Political Perspective . . . . . . . 207

LI.  BASIC APPROACHES TO REGIONALISM . . o « o & « o . . . 209 C s
1. Developing Regionalism Internally . . . . . . ., 209
2. An Institutional Approach . . .+ « v+ & o . . . 209
3. Agency Regilonal Offices and Per- '
sonnel L ] L] L L L] L] L L] L] L L] L ] [ ] L L] L] ] L L] 210
4. agency Program Policy « o ¢ o ¢ ¢ o ¢« 4o o o o o+ « 210
IIIO DESIGNING FOR REGIONALISPI S % e s e % & e s+ .® s & e 2ll

1. Elements of a Regional Design. . . . . + o . . . 211

2, Designing for Regionalism from a Matrix

Perspective. « « . . v . v . .. L. v 21

A, Conditions Under which Matrix Organizations
are Appropriate . . . . ., . .. ., .. . 215
B. A Matrix Perspective . . . . . ., . . . . . 218
C. Some Cautions in Using a Matrix Perspective 219
3. The Design Process . . . . . . . . .. .. . .. 222

' A, Involving Regional Members in Design
and Implementation Processes . . . . . . , 2
B. . Intervention by "External" Parties . . . . 2%
IV. IMPLICATIONS FOR NIE . . . . . . , . . . . .. . . 22
105




- 201 =~

DESIGNING FOR REGIONALTSM

Dealing with regionalism is not a simple issue. It is a comr‘tex aﬁd,
in many ways, a fascinéting~issue -- one that admits of many, varied
and even conflicting interpretations and conclusions. Thc question
now becomes: How does one "sort out" the complexity and make

decisions about regionalism when "clear cut" conclusions are not likely

to be found? '

<

In this chapter, we shall approach thie question from a design .
perspective of the impact that policy decisions about regionalism |
may have on the nature, forms, directions and outcomes of regionalism
and of R/D&I in the educational context. Our purpose, then, is to
suggést the kinds of design issues and factors which should be con-

- sidefed, and various perspectives from which design decisions can bé.

viewed. It is not our purpose to develop any "full blown" designs

"~ for regionalism.

R
st
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'I. A BASIC DESIGN ISSUE: WHETHER OR NOT
While we have in this analysis approached the issue of'regionalism from
an analytically "neutral" porspective, we have at the same time sought
to determine when, where, how and why regionalism might potentially be
a viable approach to educational R/D&I. Tﬁus, the discussion may have
4t times appeared to "favor'" regionalism. If 80, .this has been an_

artifact of ahalysis.

It is important to emphasize, then, that whether or not to take a regional .

approach to educational R/D&I is a basic design issue -- not a pre- ,5\§
determined conclusion -- and must be determined in relation - > other,

non-regional approaches; considerations of purposes to be served; con-

textual opportunities aad constraints; the nature and needs of the ed-

ucational R/D&I and operating systems; the rigks, costs, benefits in-

volved; etc.

It will be helpful here, then, to have an overview vunderstanding of the &

case for and the case against regionalism.

1. The Case Against Regionalism

Since the analysis thus far may have implied or have led the reader to a

predisposition favoring regionalism, it may be wise to begin with the case

against regionmalism. —- R

First, the analysis has noted that either a national or local approach
seems to be most appropriate for many aspects of educational R/D&I,
thereby leaving the case for regionalism (in these instances) marginal

o or supplementary at best.
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- .Second, the analysis has noted that in those cases where a regional

approach might have validity, there generally are alternative, non-
régional approaches -- and the case for regionalism vis-a-vis alterna-

tive approaches has nnt been obvious.

Third, regionaiism is not a panagia. Regionalism alone cannot adequately
serve all purposes that are relevant to educational R/D&I.

Fourth, by adding another "layer" to the educational R/D&I system, re-

- tionalism could (though perhaps not in all instances) increase the costs

and coordination requirements for educational R/D&I.

Fifth, there is evidence which suggests that "successful'" regionalism

is siéuation—specific and not generalizable.*

Finally, the constraints agatnst-ru5lonalism in the educational R/D&I

 context are considerable. For example: the fluctuations of political

interest in regionalism per se or in specific regional purposes, forms,

programs; the geographically unbalanced distribution of educational

R/D&I personnel and institutions; the fact that primary responsibility
and authority for public education resides at the state and local levels,
in contrast to the fact that regions lack standing as a separate unit

of government; from NIE's perspective, the small amount of funds avail-
able compared to NIE's overall responsibilities and to the neegs of

educational R/D&I.

2. The Case For Regionalism

Wﬁilé a strong case could be made against regionalism, a case can also

Al

be made fcr regionalism.

* Derthick (1974). See Chapter Three
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First, the analysis has noted that there are a number of purposes rele-
vant to educational R/D&I which could potentially be served through a
reglional approach.

 Second, there are some purposes for which regionalism would see'. to be

inherently suited -- most specifically: mediating local/national .
tensions; moderating the "swings" between emphases on centralization and

decentralization; developing cross-local linkages.

Ihird, there is evidence which suggests that there is ‘at times a "con~-
vefhence" of forces and conditions which is supportive of a regional -
approach -- provided that the regional approach is designed to be specific

“to that ‘situation *.

/ AA)

.

-~

3. Individual Purpuses Vs. Purpose,Portfolios

In Chapter Four,  we noted that the meaning and significance of regional-
ism are largely determined by purpose and context. We need now to examine
the impact on the case for or against regionalism and on designing for

regionalism when purposes are considered separately and individually

on the one hand and in combiunation (i.e., as a “portfolio") on the other.

A. Regionalism from the Perspective of Individual Purposes

On the whole, it would appear that the case for regionalism is weak- f/

... .est when it is based on serving any single purposg. Some purposes

have essentially no regionaimimpiihétions (e.g.: Dbasic research).

In other instances, purposes which could be served through a regional
approach could also be (and at times are being) served through
non-regional approaches. For example, a regional approach could be
designed o serve dissegination purposes (as in the case with NIE's

RDx program). However, a cogent argument can be made that such

*Derthick (1974). See Chapter Three.

L
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dlssghinatiox purpoaes can be served at the state level (through

su¢é programs as OE's NDN program and NIE's State Dissemination

ﬁéant Irogram). Similarly, it may be important to identify "'re-
//gional" needs, but this' could conceivably be dene simply through
/ analysis of local and national level data. Further, some dis-
semination and need identification purposes are local or national
(not regional) in nature. Even for those purposes for which re-
gionalism wouid seem inherently suited to serve, other non-regional
alternatives are available. Finally, we wpuld note that the poli-
tical and other fluctuations to which regibnalism is subject would
tend to mitigate against using a regional approach to serve any

.single'purpoée for which fairly long term stability is needed and/or

for which sizable investments are required. Of course, this issue
would not be relevant for purposes which could be served through

short term, non-permanent regional approaches.

B.

\

Regionalism from the Perspective of LPurpose Portfolios

It is possible to consider the purposes of regionalism in interaction

with each other (i.e., as a purpose portfolio) instead of individually

in isolation from each other. For example:

1)

2)

Developing cross-local linkages can help to facilitate

awareness of opportunities for engaging in resource

‘coalescence and in activities which build upon cross-

loca1~comp1eméntary -- and vice versa. Further, serving
these purposes can help to develop regional cultures of
collaboration ~- and vice versa.

It would seem natural to combine the purposes of med-

iating local/national perspectives, mediating local/federal

) ~
’l)/
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tensions and mediating centralization/decentralization
swings. All involve mediation between local and national

levels.

L
[

3) In Chapter Six, we noted that a regional approach is at

" least worth considering for the R/D&I functions of
need identification, dissemination and (though perhaps
‘somewhat less strongly) development. However, we élso
noted (1) that these three R/D&I functions are similar
(in user focus and in KP. - KU linking); (2) that they
are interactive with each other; and (3) that they
provide rather natural mechanisms for diiating

local/national perspectives and for developing cultures

of collaboration. While a regional approach could be
considered for any one of these R/D&I functions separa;ei&,
 the case would not be all that strong. The case for a
' * . regional approach would become significantly stronget .
were the regional approach to be a portfolio;which com-
bines (1) all three R/D&I functions and (2) the purposes
of mediating national/local perspectives, developiﬁg ' —
regional cultures of collaboration and linking knowledge

producers and knowledge users.

4) A number of purposes would be very compatible with a core
purpose of deﬁeloping regional cultures of collaboration
| (e.g.: coalescing rgsdurces; filling gaps in a diffuse and
— ’ ‘relatively immatuxe educational R/D&I system; developing =
cross-local linkages; etc.). ' ’
\o
There are a number of reasons that purpose portfolios would tead to
strengthen the case for regionalism. Synergy could be developed

across regional programs and activities.. A por tfolio of purposes
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J ‘should be (as a total package) at least somewhat less vulnerable {”f-éi
to political fluctuations than would any single purpose. ~ 4. portfolio
of purposes would tend to be relevant to larger audience within a
;/;//” region than any of the purposes individually, and in some instances,

‘could provide a "package" of benefits to particular regional aud- =
iences ,(which could be critical in building incentives for members

of a region to "buy into" a regional approach).

Four points need to be made here. First, the purpose portfolios
suggested §bove are rative; other purpose portfolios could
and should be consigE§;;;§>§econd, while a regional approach based
on a purpose portfolio would generally seem to strengthen the case
for regionalism, even here the pros and cons of a regional approach
must be weighed'aéainst the pros and cons for alternative approaches |
which could serve similar purposes. Third, there can be instances. _ ;;j/{
when single purpose regional approaches should Be‘ponsidered (e.g.:

where the phrpose to bz served does not require a long-term program- /
matic éctivity). Fourth, having a purpose portfolio does not imply 7/ '
any particular organizational format. To the contrary, we would //
would suggest that a purpose portfolio would be appropriate whether //

a regional approach primarily involves institutions, arrangements or 4

simply program emphases. Similarly, a purpose portfolio might well

- call for a mixture of organizational formats. /
. . . /’

® . /'

7

C. From a Political Perspective /

We emphasized at the beginning of this section that a bagic issue
in designing for regionalism is whether or not a regional approach
should be taken at all. At the same time, we recogni;é that from
NIZ's perspective, there are political constraints or its ability
even to ask this question. In such a case, the critical issue

becomes whether or not (and how) .such a constraint can be put to,

\(o : o Ky
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constructive uses -- i.e., whether and how regional approaches can
be designed in a way that benefits educational R/D&I. We ar: wg-
gesting that this can indeed be dote. ’ ‘
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II. BASIC APPROACHES TO REGIONALTSM

A

It is iﬁportant to recognize that an agency such as NIE coﬁld approach
regirnzlism (and thus designing for regionalis&) in a variety of ways.
While the distinctions may not be completely '"pure', it may be helpful
to identiiy some of the basic mo&es around which an agency such as NIE

could build its overall approach to regionalism. ,

1. Developing Regionalism Internally

One approach would be to focus on-those regional activities, arrang-ments,
etc. which are developed by and under the control of members of the region
itself. From this perspective,wgn agency's approach to regionalism could
(in a "pure" sense) be a "hands off" approach -- i.e., to allow regional-
ism to emerge (or not) naturally, without any agency intervention. How-
ever NIE could also take a rola either of supporting current (or newly
developing) regional activities, a.rangements, etc. or even of encourag-
ing members of a region to develop some new regional activity, arrange-
ment, etc. For these latter two roles, several issues would be important.
What kind of support would the agency be able and willing to provide?

In what ways could it encourage regional members to develop some ‘new
regional'activity, arrangement, etc. without crossing the thin line be-
tween encouragement and control? What criteria would be used to decide
whether to support or when to encourage? This last issue poses a tension
for an agency. To choose what instances of regionalism to support or |
encourage (or not) is a form of control, yet it is not realistic to

expect an agency to have an "open checkbook" policy.

2. An, Institutional Approach

An agency such as NIk could approach regionalism by focusing on creating
or supporting regional institutions. 1In either case, the degree of

agency control could vary. Where a new institution is to be created, 2

o
i

——
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the agency tould have varying roles, ranging frdm establishing the in-

sc}tutiod to providing funding to'providing technical support. The
regicnal institution could be pfivéte; quasi-public or evén some kind
of "institute" which is formally a part of an agency. Finally, an
institutional approach to regionalism cduld involve a single institutionj
a "coreﬁ/iﬁétightion around which other regional institutions are in

: homg/ﬁﬁ§ related; or a set of separate inst’ cutions, each having its own

area of concern. : °
- .

= t

3.  Agency Regional Offices and Personnel

A third approach to regfonalism for an agency such as NIE could be to
have regional offices. However, glven the relative smallness aof NIE's
budget, the broad scope of its responsibilities, énd its more or less
"fixed" commitments, such an approach would not seem to be ﬁracticai :

for NIE at this time -- nor is it clear why an agency like Nl. should

‘have regional offices. At the éame time, having regional 'representa- .~

" tives" might be feasible from a cost perspective, and it is possibie'ﬁdﬂ
think of purposes agency regional personnel could serve-(e.g.: iden-
tifying complementarities and serving as a linking agent among particular
members of the regidn§'mediating local/national perspectives in a ‘

face-to-face mode). 7 . .

4, Ascucy Program Policy

Yet another approach to regionalism by an agency such as NIE could be
simply the establishment of pglicies about regionalism which would apply
to one or more of the agency's major program areas. Such policies could

range from insuring that program funds are equally distributed across

. a g}veﬂ”éet of regions to a requirement that all projects funded in a

program hzve some kind of '"regional element .

2005
~ay
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III. .DESIGNING FOR REGIONALISM '

v

As we have alfeady‘noted, regionalisn is a complex issue for which

' clear-cut conclusions are not likely to be found. In a similar vein,

designing for regionalism is a complex task which does not readily admit
to simple and c1ear-cu£ conclusions. The isstres and purposes involved
are many and often conflicting. Various approaches are possible, each

‘a
with its own strengths and weaknesses. And so on. Nonetheless, analysis

" of regionalism in the educational R/D&I context does suggest some guide-

lines which can be useful in identifying critical design issues and in
developing and comparing alternative design options. 1In this section,

"we will discuss such guldelines iﬁ terms of (1) critical design elements,
(2) .« matrix perspective; (3)\the design process, and (4) implications

for NIE federal roles in educational R/D&I regionalism.

1. Elements of a Regional Design

B

O

‘Analysis of the nature of regionalism and of the educational R/D&I context

_suggnst several critical elements which must be considered interactively
when designing for regionalism. We may identify these basic design ele-

ments as:f : (

1) Purposes

The analysis has emphasized that the meaning and signilicance

¢ of regionalism is determined by purposee.
2) - Time Line

Do the purposes to be served and organizational forms qp be
used require long term stability or do they permit shogt term

approaches9 Do contextual conditions permit long term stability?
How can particular regional approaches, organizational forwms,

etc., be "buffered" against fluctuation and instability? ' .

2(;
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3)

4)

o 5)

6)

£

chge

—
Must the desién serve a broad range of purposes or-a single
purpose? Will the scope of the design include several R/D&I
functions.or only part of a single R/D&I function? Will the
regional approach involve many or few regional members? Will
it include both knowledge producers and knowledge users, .or
primarily one or the other?® Will those involved be rela-
tively,homogeneOus'or very heterogeneous? Will non-regional

actors be involved?
Forms

As we have noted earlier, regional approaches may take a

variety of organizational forms.

Contextual Opportunities and Constraints '

The analysis has indicaﬁed a number of potential opportunities

and constraints for regionalism.per se and with respect to

' particular purposes, forms, etc.

Level of Maturational Develorment

Here we refer to the level of maturational development both
for educational R/D&I and for regionalism in the educational
R/D&1 context. Regional approaches which might be appro-

priate for mature levels of development may be inappropriate

¢

* This could be a misleading queston in the sense that all aspects
of a total innovation (R/D&I) process necd to be considered even

when only one aspect is the primary focus of concern. Nonetheless,
one aspect of R/D&I can be a primary focus of concern at any given

tine.

’

.
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for immature levels. Here we note that since educational
R/D&I reglonalism is itself at a very underdeveloped level,
regional approache; could be designed for the purpose of _
developing "regional identity" and/or support for regionalism.

“

a2y Participants

8

" In any regional design, it is critical to determine what

oréanizétions'and personnel are involved and in what ways.
Who 1s to "operate" a particular regional approach? We

. ' must support it? What incentives can be provided to obtain
their support? Who will be affected, either positively or

negativély?

8) Regional Characte:istics

Is there'sczé kind of regional "homogeneit ' on which regional

- approaches couuld be based? Or could/shoulu. .egionalism be
based on complementarities among members of a region? Do the
members of tiie region have a sense of 'regional. identity'?

What resources are present or lacking within the region?

9) Incentives

The provisions of inceuntives may be a critical design element
for a number of reasoné; e.g.: the lack of status for re-

{ ~ gionalism as a separate unit of government; the often voluntary
nature of partiéipation;_the availabili%y of non-regional

alcternatives.

We are suggesting that in designing for regibnalisml the above design
elements =ust be interacted with each other and with the educational

R/D&1 fuaczions. Thus, for example:

- TPEN
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Institutions are long-term investments. Thus, it qould seem ap-
propriate for the existing 'regional" labs to have a purpose
portfolio which combines purposes relevant to the R/D&I functions
of need identification, development and dissemination with such
purposes as local/national mediation, cross-level linkage,
cress—local resources coalescence and complementarity. At the
same time, there are significant constraints in the educational

" R/D&I context for regionalism which make the "success" of any'

| single case.of regionalism a problemmatic, uncertain, high-risk
matter. Thus, there is a need to build "fail-safes" into regional
designs rather than to design regional approaches which "put all
nne's eggs in a single basket".

For purposes of creating regional cultures of collaboration, it
would seem more appropriate for NIE to support many relatively

small scale arrangements, consortia, activities, etc. within a
region than to build a single, compreheABive regional institution —-
given the immaturity of educational R/D&I regionalism, the relatively
low level of funding available td:NIE, the diffuseness of the edu-.

" cational R/D&I context and the need (definitionally) for a high

degree of participation by members of a region.

It would not seem appropriate elther to create a new regional insti-
tution around a narrowly-scoped, short term purpose or to focus an
existing regional institution primarily around its ability to serve
many narrowly-scoped, short term purposes. At the same time, exist-

ing regional institutions could from time to time serve such purposes.

In a similar vein, the fluctuations of regionalism and the need

of institutulons to have stability would suggest that regional in—

stituticas must be robust in terms of political and financial

support and of the capabilities of their personnel. This would sug-

gest that regional institutions should have a relatively broad ]
scope of purposes; the flexibility to modify, add or drop programs;

and a high level of interaction with members of a region.

[}
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2, Designing for'Regionalism from a Matrix Perspective

Analysis of the nature and context for educational R/D&I regiohalism
would 2lso suggest the use of a matrix perspective in designing for

regionalisa,

A. Conditions Under which Matrix Organizations are Aporoprilate

Davis and Lawrence (1977) suggest that a matrix form of organ-

ization may be appropriate when three basic conditions exist
* .

simultaneously.

&. Pressures fq; Dual (or Multiple) Foci

It 13 not unusual for organizations to be faced with.choices
between two or more needs (e.g.: ' freedom and order; cen=-
tralization and decentralization} providing a complete

line of services within a specific geographical area and
having strong functional specialization). When one need

is clearly more pfessing than another, organizational

forms which meet the one need at the expense of another

may beiquite appropriate -- but may be quite inappropriate
when both needs are equally compelliﬁg. The advantage of

a matrix organizational form is that it permits equal

attention to be given to two or more critical needs or foci.

Our analysis of regionalism in the educational R/D&I context
has clearly indicated a number of needs wihich are ﬁo—
tentially of equal (and often conflicting) importance; Zor
example: the short time frame of a political perspective
vs. the longer time frame needed for educational R/D&I sys-

tem building; the need for orchestration vs. the authority

% For a more complete and detailed discussion of matrix organiza-
tion, see Davis and Lawrence (1977).

L .;'2(‘) 7
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E' | or SEAS and LEAs; the simple fact that any regional activi-
| ty, érrangément,'organigation, etc. will likely have '"many
masters' on which it will be dependent. Similarly, each

nf the critical design elements noted earlier must be con-

sidered, though they may at times be in conflict.

Davis and Lawrence suggest that the essence of a matrix
organization is the use of "muitiple command" in which
twvo or more participants can (and must) engage in joint,

: .simultaneous, interactive decision making. Such decision
making seems especially relevant for much of educational
R/D&I, especially from a regional perspective (where there

may be "many masters").

b. Pressures for High Information-Processing Capacity

pavis and Lawrence suggest that matrix organizaticnal
forms may be appropriate where ''conditions tend to gen-
erate an overvwhelming need for inforﬁation processing and
complex problem solving'" (p. 15) and thus result in infor-
mﬁtion overload., Davis and Lawrence further suggest that
a need for high information proéessing capacity is most

likely to be present when: 9

1) "the kinds of demands placed on the organization
...(are) changing and relatively unpredictable"
(p. 15) -- i.e., when there is a high degree of

uncertainty in the organization's external environ-

ment ;

2) the organization's 'tasks' are multiple and complex;

and
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3) "many individuals and groups must be involved in
- order to make a reasoned response to new events"
(p. 16) =-- i.e., when there is a high level of

interdependence.

Again, these conditions would seem in many ways to describe
the educational R/D&I context; for example: the multi-

- diseciplinary nature of educational R/D&I; the necessity of
KP-KU interaction; the size and diffuseness of the educa-
tional operational system; the changing and varied nature
of political and cultural educational emphases; etc. While
such conditions are relevent to educational R/D&I rather
than to regionalism per se,they are also relevent to a re-
gional approach to educational R/D&I.

c. Pressures for Shared Resources

Davis and Lawrence suggest that the "third and final con-
-dition we see as an indication to adopt a matrix is... the
organization's being under considerable pressure to achieve
economiee.of scale in human terms and high performance in

terus of both costs and benefits by fully utilizing scarce

buman resources and by meeting high quality standards' (p. 17).

The shared r~sources may refer to the need '"to fully util-
ize expensive and highly specialized talents" (p. 17), rapid
redeployment of such"specializéd’personnel, or expensive

critical resources and physical facilities,

A number of aspects of the educational R/D&I context do
call for some form of shared resources: R/D&I which calls
for integration of knowledge and perspectives from sev-

eral disciplines; the potential for synergy among educa-

[ 4
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tional R/D&I projects across two or more federal funding
agencies; the relatively limited financial and personnel
resources of a large part of the educatiomal R/D&I insti-
tutional base. With respect specificnlly to regionalism

. we noted in-Chapter Four that one purdose of regionalism
- could be the coalescing of resources.

L

B. A Matrix Perspective

We have thus far discussed the matrix concept in terms of
organization. Indeed, in considering any particular region=
al organization er arrangement, it may be well to cénsider a
matrix organizational form. 'We @re not here, however, suggest-
ing the use of the matrix ¢oncept as a structure for specific
organizations -- such a suggestion would depend on the partic-
uler-organization, its purposes, its context, etc. and is thus

beyond the scope of this analysis. \
: \
Rather, we are suggesting that designing for regionalism should
be done from a matrix perspective -- one that interacts and
gives (at least initially) equal attention to several different
‘foci. Specifically, we are suggesting a matrix of three ‘basic

prrspectives:

1) The R/D&I functions;

2) The critical design-elehents as parameters and constraints;

3) The critical design elements as vgriables and opportunities.

' - This matrix perspective is illustrated in Figure 1,

<l
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’Each of the critical elements of dnunigning for regionalism

(noted earlier) may in any given instance be either (1) a
parameter which must be accepted as a “given" or (2) a vari-
able which can be changed (at som: level of '"acceptable"
cost). Similarly, each of these critical design elements may

_Trepresent either (1) a constraint om ox (2) an opportunity

for regionalism or some par;icular'regional approach. Further,
whether a particular:critical design element is a parameter/.
constraint or a variable/opportunity may well differ accord~
ing to which R/D&I function (or combination of R/D&I functions)
is being considered. For example, 2 three year time line may
be a strong constraint for a basic research project-bﬁt may.
not be for a dissemination project. However, it may be that
mechanisms can be found which would extend the time line for
the basic research project beyond three years -- in which
case, the time line design element is a variable, not a para-

meter.

Finally, the matrix perspective illustrated in Figure 1 permits
each design element to be matrixed against each of the other
design elements. This is 11lustrated by the shaded poftion
of Figure 1, where "purposes'" are matrixed against 'time lines"

as both a parameter/constraint and a variable/opportunity.

C. Some Cautions in Using a Matrix Perspective
Having suggestad the use of a matrix perspective in design-
ing for regionalism, we now must note several cautions in the

use of the matrix concept.

First, while a matrix perspective may indeed be appropriate, its

use can be a quite complex task.

211.
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FIGURE 1

DESIGNING REGIONALISM FROM A MATRIX PERSPECTIVE

1) Pucrposes

2) Time Line

sasodang (1

suy1 awrl (Z

édoas (€

o

PARAMETERS /CONSTRAINTS

suxoj (v

¥S3UTRIISUOD X

saF3yumixoddp

Tenjxa3uo) (¢

juamdoTaaaq
TeuofjlIRINIEY

L]

JO TRA9T] (9

guedyd
-Flaeg L3 (L

»xSOTIST
-lajdeaey)

Teuof32y (8

gaaTIuaduI (6

B

3) Scope

4) Forms

$) Contextual
Opportunities
& Constraints*

6) Level of
Maturational
Development

7) Xey Paret-
clpants

B) Reglonal
Chiaracter-
faticgn*

9) Incentives




f J%

- 221 -

Second, developing an understanding of, and the ability to
i work within a matrix framework takes time. It is not done o
overnight, '

Third, in a similar vein, a fairly high degree of ° raining
would be needed if the pitfalls associated with matrix usage
are to be avoided.

Fourth, matrix usage at the guvernmental level may be exceed-
ingly difficult on an inter-agency basis. Individual govern-’

" mental agencies are held responsible for their specific mission
or program/project mandates. It may then be difficult to obtain
the kind of joint, shared decision making which is required
in matrix usage. |

Finally, our analysis suggests that according to the criteria
listed by Davis and Lawrence, relevent conditions do exist for
the use of a matrix perspective in design;ng for regionalism
in the educational R/D&I context, At the same time, we recog-
nize the limitations of an overview analysis such as this anal;
isis. Our assumptions-about the educational comtext should,

therefore, be examined in more'depth than is possible here.

* Potential pitfalls in matrix usage are discussed in Davis and
Lawrence (1974). \\
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3. The Desien Process

o a .

There are, of course, many ways in which a design for regionalism

could be developed. An expert consultant could be employed to develop

a design for regionalism. NIE or®any other single organization

could develop a design for regionalism using only the skills of its

own staff. The whole daesign process could simﬁly be "a naturall& .
emergent" process in which those involved somehow or other decide |
to ''get together" and design for regionalism if and as fhey see fit.

Some combination of the above and/or other design processes could be

used. ' '

An analysis of regionalism in the educationai R/D&I context, however,

spoints to two critical aspects of the design process -~ at least

from the perspective of a federal agency and NIE.

A, Involving Regional Members in Design
and Implementation Processes

First, it appears to be critical-:p_involve in the design process:
those members of a region “ho are to be involved in (cr whose
support is needed for) any particular rcgional activity. This
conclusion may be drawn from a number of considerations -- and
‘the cumulative effect of these considerations would seem to be

overwhelming., - For example:

The Brookings Institution study (Larthick, 1974)* indicated
that "successful" examples of regionalism were situation-
specific and not generalizable through a centralized
planning process. We may infer that the members of a

region would br a prime source of knowl2dge and

* See Chapter Three
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understafnding about '"situation-specific" needs and dynamics.

Relatedly, to the extenf;thét a matrix organizational form

is utilized in the regional design, it is worth noting the
Davis and Lawrence (1977)conclusion that matrix organiéa-

tions seem to work best when they are "home grown'.

~ Since for thé most part, regional organizations, arrange-

'ments, etc. lack independent status and authority;' re-

gionalism tends to be highly Jependent on the support of
"parent" organizations (which may well include local organ-
izations within.a*region) and of members of a rggion who

- would be served or otherwise impacted by a regional ap- -

proach., In light of the responsibilites and authority””".
(and related "turf" issues) of SEAs and LEAg, this would
be especially true when regionalism involves the education-
al operational system. An exception might be regional
offices of federal regulatory agencies, but even here an
argument can be made for developing as much intre-regional

cooperation and support as possible.

Another consideration would be the relatively low matura-
tional development levels of educational R/D&I and of re-
gionalism in the educational R/D&I' context. Under these

-conditions, it would not seem probable that regionalism

could be developed effectively without the support of

relevent members of the region.

Several regi- aalism purposes require direct input and/or
response frow regional members: mediating local/national.
perspectives; coalescing resources within a regional;

developing cultures of collaboration.

e
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In a word;nthe,naﬁure of regionalism in general and in the edu-
" cational R/D&I context in particular appears to'be such that the
processes of deéignihg for and implémenting regionalism:must be
the kind of cooperative, collaborative venture which coalesces
the forces of.the region -~ both in terms of understanding
J _ situation-specific needs and dynamics and in terms of develop-
ing support. This would strongly imply a necessity to involve
relevent membeis of a region in the design process.

B. Intefvention.by ""External' Parties

-

Earlier in this éhaptef, we noted that one basic approach to
regionalism would be simply to let it emerge (or not) naturélly
. with no external intervention whatsoever. Under such an ap-
- . proach, no further design process consideration would be needed
beyond those just discussed. This is a strategy worth consid--
ering. At the same time, there are reasons to consider some
:kindwdf‘intervention b& an external agency such as NIE.* The
bases for such interventions-would be two-fold: (1) an ability
to bring an uverview perspective which any simple regional mem-
ber (or even a set of regional members) would not have; and (2)
an ability to provide some kind of resources and/or support

ko
services.

We now turn to look at the implications of this analysis for

such an external agency: NIE.

* The "external" agency could also be an institution within a region
which would not be itself part of a particular regional activity,
arranzeament, etc.

%% A third bas?s for intervention by an external agency could be reg-
ulating responsibility and autherity. While this would be a valid
aspact of an analysis of regionalism, it is not particularly rele-
vent for NIE and is therefcre not being considered separately in

S this analysis.
~

.
. ’
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1V,  DMPLICATIONS FOR NIE - /-’

/
0f particular concern qu thi# analysis are the implications of edu-

cational R/D&IL regionalism f&r NIE. We should note iﬁmediately,
however, that by fﬁcqsing on NIE as a key policy maker faced with
regionalism design éécisioﬂs, we do not mean’'to imply in any way that
NIE is the only policy_maker which is or should be involved in the
design prodess; gﬂat’NIE must or should be involved in all design
deéisions{ or thét where it is involved, NIE should be some kind of
ultimate, cencfﬁlizgd, controlling authority. Indeed, given such
consideratio é as the fesponsibility and authority of SCAr, and LEAs
the'level nympturational developmént of educational R/D&I, the
existénce.of‘other agencies which fund educational R/D&I at higher
levels than can.NIE and who may not even have regional approaches,
not to mention value questions about the issue of "centralized
control" in education == considerations such as these would suggest '
that an all-pervasive role by NIE would be neither feasible nor

desirable.

At the same tiﬁe, it is important to recognize that NIE is faced
with regionalism design decisions -- both in terms of exWernal
pressures on NIE for regionalism and in terms of determining if,
- when and how a regional approach may or may not be an appfopriate
NIE response in relation to the needs of educational R/D&I. The

- issue thus becomes one of determiring appropriate roles for NIE in

-

designing for regionalism.’

3

~

One further observation should be made here. Issues about NIE's
role in the operation of regionalism cannot (and need not) be
clearly separated from issues of NIE's role at the stage .of
designinz for regionalism. Operational implications must inform
design decisions; and conversely, design decisions will impact

the coerational stage.

.
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With the above in mind, there are at least four major roles that

could be relevant for NIE. .

-

*
-

First, as an overview agency with missional responsibility for edu-

cational R/D&I, NIE could have an urchestration role. Such an orches-

< tration role would have twd interactive foci: One focus would be con- ‘ .

cerned with educational R/D&L within a region and wculd thus consider

such issues as linkages among regional members and various regional
N " activities, arrangements, etc. == linkages which can permit synergy

to develoo, resources to be coalesced, complementarities to he
capitalized upén, information to be exchanged, and the like.
The second focus would be on the nature and needs of educational
R/D&I éggigg and would thus consider such overall issues as system

' building; developing and maintaining a balance among the R/D&I
functions; devel'  ing synergy ac. J8s prograﬁs of various federal
funding agencies; and the like. The regional focus must be inter- --
acted with thé more overall focus on educational R/D&I both to pro-
vide direction to whatever regional approaches are developed and to

. provide' a basis for comparing regional and‘non-regional alternatives.

Second, NIE could use.its resources to support and facilitate existing

. regional.activities, arrangements, etc..

Third, NIE could use its resources to stimulate or initiate new (or

"re-arranged'') regional activities, arrangements, etc.

Both of the last two roles are similar in that (1) they are, in

effect, sub-roles within an orchestration role; (2) they involve a
proactive, selective* role for NIE; and (3) they focus on specific
cases or instantes of regionalism - albeit evaluating specific in-

stances from an overview, orchestration perspective. The two roles

% »
Thecretically, selectivity need not be involved in these roles. How-
ever, this seems to us to be a non-issue. We cannot see NIE either
as having sufficient resources to 'do everything' or as being willing
to.

.
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differ in two significant ways:
" 1) whéther NIE's policies and Atrategies center around building

upon what exists (or emerges naturally) vs. adding to or
rearranging regional activities, etc.

-2) whether NIE's policies and strategies essentially rely on
the initiative of regional members (a basically passive

' approach to regionalism) or takes initiative itself for the
) development of regionalism.

Obviously, the purity" of these distinctions is solely conceptual -~ both
roles can be performed simultaneously and in interaction. However, the
distinction is not merely a matter of conceptualism. The extent to which
NIE emphasizes either role more than the other or seeks to use both inter-~
actively will have significant policy and strategy implications.

Fourth, ﬁIE could perform a buffering role for regional activities,

‘etc. This could be a crucial role, given the fluctuations to which

regionalism is subject the tendency of regionalism to each indepen-
dent status and review; the immaturity of educational R/D&I region~

alism. It may well be that xregionalism cannot work unless adequate

buffering mechanisms are provided.

‘ Thesé; then, represent four basic roles that NIE might undertake in

relation to educational R/D&I regionalism. Other roles (or other

‘ categorizations of roles) could of course be developed. These,

however, seem to us to proGide a framework for NIE policy and strategy
analysis and decision.which is consistent with our analysis of educa-
tional R/D&I regionalism, The roles are not mutually exclysive -- and
indeed, the latter three roles may be seen as ways of operationalizing.
the orchestration role. And, as a final note, each of these roles

may involve 'he range cf regional forms and purposes which thig

analysis has. discussed.
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PREFACE

The analysis which follows is incomplete. It represents the first section
-0f what had been intended to be the design of a program planning system
" for NIE. Originally, thia study had been requested by wmembers of the
policy planning group at NIE. Unfortunately, just as we began work on
this study, & major change took place at‘the'Agency, leaving us without

a client for the project, without a group with whom we could interact.
In the 1ight of this situation, it was determined that it would not be
feasible or useful to proceed with the analysis ‘as originally planned.

We had however, already begun preliminary work on the design of the proposed
system. This work invclved an analysis of environmental and process charac-
.teristics that would need to be considered. Most specifically we were
beginning to delve into the political dimensions of the issue that seeﬁed
likely to be of critical importance., | -

.It was owur assessment that this paper (although’essentially only a fragment
of a policy analysis) contained an additional demonstration of the potential
scope of our analytical framework for policy analysis. This made it worth .
including in the collection =~ as a "think piece". It should be read in

this light.
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1. The Setting for Program gianﬁing

We take as our basic point of departure the observation that NIE
is a parﬁicipant in many systems of activity. Though an ex-
haustive listing of these s}stems is neither possible nor ne-
cessary here, those having strong impact on NIE's mission and
operations are worth pointing out.

At the mosé universal lévhl, NIE participates in a gocietal sys-
tem or context, roughly equivalent to American society as a
whole. identification of an undifferentiaced societal context
is helpful in emphasizing two points. One, general social values
must be taken account of in policy analysis. Two, society pro-
vides resources to organizdtions, like NIE, and demands various
benefits in return for continued support. In other words, or-
ganizations g;igglgg,sefve people, not to pursue their own

abstract ends. Of course, NIE interacts primarily not with un-
differenti;ted individuals, but ﬁith more organized groups
within the societal sphere. One of the most important sysféms
in which NIE participates is a political system, consisting of
the federal branches of government, state and local govern-
mental units, and groups whose main activities may be charac-
terized as "lobbying". Within this political system, NIF is
an active participant in still other sub-systems -- e.g., the

executive bureaucracy.*

*See Figure 1,
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To complete the picture for present purposes, intersecting the

political is another important system in which NIE participates., This will

be termed a scientific system, comsisting of producers, developers, and

disseminators of knowledge and other "gcientific't products. Within the

scientific system, NIE most actively participates in an educational

R/D&I sub-system as shown:

2o
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The above illustration is intended to suggest several orienting
points. First, program-planning judgments are made within o
context of multiple and often conflicting interests. "Focusing"
such interests is a major task of policy analysis. Second,
these interests influence NIE in diverse ways. In some cases,

.society may impact NIE difectly. In other cases, this impact

is channelled through particular systems, e.g.: the federal
bureaucracy, Congress, univarsities, tha scientific system.
Thixd, decision-makins'withih NIE is complicated by the neces-
sity to consider relationships between these other systems
(vhere NIE is not a direct partiéipant). For instance, the
nature of univarsiéy-Congress relationships may be a relevant
concern in NIE's strategy formulation. To the extent that uni-
versities (or any other units in the scientific system) enjoy
or lack representation by aggressive Congressional lobbies,
university potential to support future NIE budgetary requests

will be high or moderate. Such a contingency is" a‘'relevant con-

sideration in allocating NIE's presently available resources and
evaluating ongoing programs.- Fourth, with respect to its primary
mission, ﬁiE has a variety of potential collaborators as well

as competitors. Consequently, project potential for éncouraging
cooperatior and megting competition becomes an important issue.

Finally, within a general societal context, NIE functions at the
intersection of two primary systems =-- the political and the
scientific -- which are quite different in nature. It is the
contrasting values of these two systems which are likely to
present the greatest difficulties in program planning and eval-

uation.

2. Political-Scientific Contrasts

For purposes at hand, it iz~ essential to bear in mind that NIE

functions fully, legitimately, and simultaneously in both the

272;
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scientific and political systems.* This recognition is required
to avoid over-simplified and parochial analyses which may re-
sult from identifying NIE too exclugively with one or another

" of these systems. To illustrate, one might view NIE as an or-

ganization which exists in a political "environmeht," but which
participates primarily in an "educational R&D system.' Such a
viewpoint may be quite'useful foﬁlanalyzins narrow technical .
issues. However, this viewpoinu/is likely to underemphasize
political considerations when broad questions of program policy
are addressed. These questiong are becter handled by treating
politica. concerns not as extraneous influences, but as central
features of the system of govérnmental and special interest
units within which NIE must bargain forrcontinued existence.

Oon the other hand, one ought not allow poiitical issues to ob-
scure NIE's mission in the scientific-area: 'to provide lead-

- ership in the conduct and support of scientific inquiry into

the education process (P.L. 92-318, 1972).' Exclusive concern

‘with bureaucratic survival and growth (e.g., through non-

discriminating bargaining for support) is likely to ultimaﬁely
deflect NIE from its legislated role. With respect to this

role, we have noted in an earlier report that the existing edu-
cational R/D&I system is "immature" and weakly Iinked. Therefore:

If education is to be served by a quality R&D system,
two major requirements will need to be satisfied.- These
involve (a) system building, maintenance and protection
and (b) system orchestration.

Only futility and frustration can come from policies
that ignore the state of the educational R&D system;
policies which implicitly assume: viable Research/
Development/Dissemination and. other institutions which
are reasonably well linked to ®ach other and to prac-
tice; policies which assume that Users are able to adopt
quality R&D outputs, able to properly generate and im-
plement their own significant innovations and able to
identify and feed forward'their real meeds to Developers,
etc.; policies which assume that the provision of funds
to procure R&D outputs and programs are the primary re-

*See Figure 2

“ 8 | o




T _.--—--*-*“."},‘5. 4 ;?; ~/‘~ 3 “'-".‘“-'..'“ E

- SOCIETAL CONTEXT

fﬁ constituehts

: P7INN |
3 1. ./‘, - | ..~$/\./ \ "” \\‘\\\ . ¢ ‘ -

'POLITICAL . SCIENTIFIC ;

. SYSTEM ' / - / SYSTEM .o

* ) 4 MR . '

o / -~ ~

'i: /éxecutx:e / educationa

other burenucracy ' R/D & I other |,

_@011t1ca1 ‘/’”' ~r o ‘\.scientific

smnits, P \\ units,

%e.g. ' e.g. l

| congress | /universities ‘Kl /

A /// 1

-";_: / /

‘-,':. \\/ _,__///

(dashed lines indicate representative interdependencies; sector code ==
' : executive units involve&'in nori-educational R/D & I =~ e.g., NIH .
b : executive units not involved in R/D & I -~ e, g., OMB -

{ executive units involved in educational R/D&I «=-e.g., OE.

: non=political units involved in educational R/D & I -- e.g., private foundations
e.: non-federal units involved 1n educational R/D & I == e, 85 state agencies)

S ' Rl N - e e oo -

-~ . - —~—aw

L3
! N

220

i,



quisements for success. We suggest, in contrast, that
system building, institution building.and rebuilding, anrd : .
personnel development are top current priorities for edu- '
cational R&D. Further, it is' not enough merely to build.

A fragile, politically exposed ‘and weak system must be

maintained and protected (Radnor, Spivak ahd Hofler, 1976: 1ii).

‘The point is that NIE must "both (1) coordinate scientific iﬂ-
. quify into tﬁe educational process, while (2) gaining autonomy
as a viable political un{t which is able .to, in fact, exercise
leadership.. These dual concerns suggest ''system ﬁuilding" on

two fronts: building an educational R/D&I system in the scien-
tific area and a system of supportive constituents in the po-
litical. ' |

What makes simultaneous action in political and scientific
areas difficult is a difference in fundamental orientations

- which appear necessary for system building in each. A con-
.cern with political system building suggests an orientation to-
ward organizational survival and growth. Planning for sur-

" vival and growth, in turn, suggests a '‘process" model of de-
cision-making. In such a model, analysis centers on the process
of resource disposition, "The activity by which bargains are
struck and allgcations_negotiated -~ the so-called rules of

the game and the strategies of the contestants (Schick, p.138)."
The process model aims at incremental modification of resource
allocations, via log-rolling and pluralistic procedures”of

evaluation.

In contrast, a concern with R&D system'building suggests'an .
orientation toward rational goal attainment. Planning for ////
goal attainment, in turn, suggests a "rational systems" model

of decision making. In this model, analysis focuses on ob-
jective outcomes and the relation of sub-objectives to those L
outcomes (e.g., determination of an "optimum" project mix through
cost/benéfit analysis). The rational model aims at non-

incremental modification of the status quo, via long-range and

23
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centralized planning procedures.

’

Given the above contrasts, a number of relevant questions come

to mind. Should program planning by NIE emphasize one or another
of these orientations? A mix of the two, depending on the 1ssue?
A blend of both for all issues? .These are the.sorts of questions
to be tackled in a more comprehensive study. In the ba}ance of

this report;'e general strategy for integrating political and
* seientific orientations will be outlined. .

3. Inadequacies of Process and Rational-Systems Frameworks

As a rough generalization, we propose that neither the process
'(political) nor the rational-systems (scientific) orientations
provide totally appropriate frameworks for program planning. In
our present age of\systems analysis, the deficiencies of the pro=- -
cess model of analysis and'budgeting are well documented (see,
e.g., Schick, 1969). °
Foremost among these is the fact that the political system does
not guarantee positive outcomes for all concerned. An assump-
tion of process analysis is that a democratic, political pro-
cess of self-interested bargaining will produce positive out-
comes for all, because discontented groups will not tolerate
'perceived ineﬁcitiee. The theory is that such discontented
. groups will disrupt the political process until their‘reouire-
‘ ments for cooperation are satisfied. Thus, the absence of
political conflict: is de facto evidence that the process is
working properly. From this viewpoint the intent of policy
decisions -~ e.g., budgetary allocations -- should be to mini-
mize conflict (which is an indicator that the pfocess is mal-
functioning). The practical implication for program planning
is: Throw dollars at the squeaky wheels. What the process
model ignores, howaver, are extreme power differentials be-
tween system participants. These differentials may prevent

Y
.\l-.

- / 4'}1




a relatively powerless group from effectively pressing their
claims ?n syséeﬂ resourcqs. Hence, the absence of extreme po-
litical conflict is not evidence of a smoothly working system
nor a guarantee that pogitive outcomes are produced for all
concerned. In sum, though'a purély political orientation to
program planning may appear democratic, pluralistic, and so on,

- it may also be extremely unjust. -

It is this likeky unjust character of power-responsive political
g§ystems which causes concern to the rational-sysuems analyst.
The ratidnél-systgms model attempts to impose order on the po-
litical process by compensating for power differentials, which
tend to produce unfavorable outcomes for relatively'pQQerléss_
participants. The theory here 1s that, just as government .

- must regulate a 'free economy to prevent abuse of power by

large concerns, 80 the political prodess must be directed or
focused“to insure’ positive outcomes for all. The principal failure
of the process approach to policy analysis is séen to be the lack

of specific concern with outcomes.

And the central focus of the rational-systems model is on these
outcomes or objectives. The implication for program planning is:
establish clear goals and pursue them in a logical, cost-effective
manner (e.g., via MBO, PPBS, zero-base budgeting, etc.)

The rational-systems orientation, however, creates additional
problems. Though it a:l.ms at purposeful policy and j\st outcomes,
it oftén does so in an extreme fashion which is elitist and, in
fact, non-responsive to constituent interests. Furthermore, the
rational-systems model is technically defective. This last
charge may seem frivol&hs given the scientific flavor of 'systems
analysis,' and it warrants justification.

o4

With respect to program planning, the main defect of the ration-~
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al-systems orientation is that federal, departmental, and agency -

goals frequently defy + ~aningful specification. This point is

illustraggdfbj Rose (1976, 1977), who documents the 'implementa-

tion and“evaporationf of management by objectives (MBO) within

the federal government during *he Nixon-Ford Administration. By
way of background, Rose identifies a conceptual shift of the

’ Nixon‘Admiﬁistrétion away from political-pfgblems of choice (who

getsrwhgﬁ, a focus of the Executive Office during the Kennedy-
Johnson years) to rational problems of management (what gets done).
Chhracteristic of this shift was an attempt to implement MBO

'throughout the Execukiye Branch in order to better control the
‘activities and performance of major program managers. In 1973 .

a presidential directive requested depgrtment and agency heads
to submit, through the Office of Management and _sdget (OMB), a
list of primary goals and objectives for the coming year, which
were to form the basis of a White House agenda tor action and

accountability. The process was fepegted in 1974, af:er:which
time OMB interest in moriitoring the program waned, Rose attri-
butes loss of Executive Office interest in MBO to the trivial

nature of objectives cataloged in 1973 and 1974; and this is

the interesting aspect of the story for present purposés. The

.majority of objective submitted by agencies turned out to be short-

term, modest, and noncontroversial:

Analysis of the presidential objectives filed by the

agencies with OMB shows that 81 per cent for 1973 and

80 per cent for 1974 were apolitical (i.e., noncontreversial).
The objectives were noncontroversial, because they referred to
consensual aims such as the preparation of a report by a given
date without any commitment as to content; the implementation
of a new act of Congress that was their responsibility to
fulfill; or actions that had low likelihood of causing pro-
test by politically active groups. The absence of contro- ‘

versy made such objectives safe for bureaucrats to present
to political superiors. But it also meant that busy Exec-

utive Office staff had no positive incentive to take an
inferest in them and paid a high opportunity cost in time
to monitor noncontroversial achievements of government,
when there were many controversial issues to seek to in-
fluence (Rose, 1977: 68).
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The moral is that objectives gain legitimacy as ev:luative
criteria to the extent that interested organizational parti-
cibaﬁts agree on their importance. The uncertain political
environment of the Executive Office, however, precludes con-
sensus on the Yalue of many critical activities and results.
Conseqﬁentlﬁ,_those opﬂectiveg that are agreeable (to Executive
Branch persondgl and clientsf reflect rather uninteresting areas
of accountability. Rose concludes: "The management-by-
objectives system can handle government actions that fall be-
tween the purely routine, exciting neither interest nor contro-
versy, and the strictly political, where controversy and interest
are joined (1976, p. 143)." ’

The éréctical_(agnecy-level) approach of the rational-systems ana-
lyst un.'er cnonditions of goal disscasus is to outline numerous
program goals -~ none of which are satisfactory to all clients,
but which, as a get, are acceptable to most. Now the central
pcoblem of rational-systems analysis comes to light: .how are
resources to be allocated in pursuit of these multiple, and often
conflicting, goals? This problem is especially acute for large-
mission, less affluent agencies, like NIE, which cannot fund all
programs areas at the level required to satisy a diverse clientele.
It is our coatention that a rational-systems approach to program
planiing leaves this problem largely unresolved. One must return
to tha political arena to define priorities where resources are

scarce in.relation to mission.

4, Political Considerations in “lanning

To sum up the foregoing discussion, the rational-systems approach
attains its "rationality" by assuming away the most difficult
part of the planning process -- the setting of organizational
goals. By assuming that operational goals are immediately avail-
able or can be eésily found, the rational-systems planner can
focus a great number of sophisticated techniques on the means

&
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of goal accomplishment. But organizational life is not so

simple. = - e

As mentioned previously, organizations exist ultimately to.
benefit people, not to pursue their own abstract ends. Con-
sequently, the ends of organizatioh cannot be defined indepen-
dently of the interests of glienhela or stakeholder groups.
Such groups will generally disagree over the value of parti-
cular organizational-outcomes, and so some methodof priori-
tizing stakeholder interests is required-in choosing an oper-
ative soal.mig. The pbiitical system, unjust as it sometimes
may be (by overrepresenting powerful interests), is still
superior to any other curt of opinion in giving e:'t-p'ression to

- stakeholder prioricies.

Thus, a process approach to planning (poliéical, incremental,

and fragmented in character) seems necessary for the determination

of operative organizational goals =-- i.e., in NIE's case, for
the determination pf substantive program allocations. Whether to

encourage more or less effort in the area of basic skills, for
example, is an issue pro, erly decided by reference to the re- .
latively democratic machinery of the political system -- including,
of course, educational interest groups. (Still, a rational-
systems approach is appropriate to the plénning of organizational

{
means ~- e.g., R/D&IL functional requirements. This sort of plan-

ning will be discussed in the next sectikn.)

If one admits to the legitimacy of the political, process approach
‘to determining a substantive program mix, the next question is

how such an approach lends itself to any sort of planning at all.
Compared to the rational-systems modél,-the process model appears
to opt for fragmented response to political pressure instead of
planning. But, as noted by Lindbloom (whom we will draw on
heav: ly in outlining the process approach):

2 (l } '_.).
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There has been and there continues to be a genuine
difference in approach to improved decision making
between two. schools of thought., The one school
stresses system, science, and rationality in con-

' ventional ways. The other (process. approach) stresses
system no less - I should say, even more; but instead
of strassing conventional notions of the scientific
approach to problem solving, it stresses the need for
new strategies to cope with problems that run far
beyond man's conventionally scientific capacities ....

Suppose we want to know what pedagogical methods are
best for motivating disadvantaged children to read in
elementary schools. We simply do not have all the in-
formation we need for an ideal decision. We do not

. know enough about the motivation of children, about
the learning process, or about the practical possibilities
of converting teachers to new methods of instructiomn.
With a problem of this complexity, we are in fact not
going to do much better than flounder at best. The
conventionally scientific advice to us as decision makers
is that we get all the information we can and that we
examine the problem as fully and completely as possible.
The conventionally scientific prescriptions do not, how-
ever, tell us which of the limited amounts of information
we have time and money to collect which we should try to
get and which we should get along without. Nor do the
conventional scientific prescriptions tell us just what
to do about specifying our educational objectivés when
we are in fact in 'a situation in which we are all some-
what uncertain about them and in some serious disagree-
ment over them., The conventional.prescriptions to be
careful, scientific, formal, and quantitative fall far

' short of what we need as guides to improve decision
" making (Lindbloom, 1972, pp. 4-8).

fe v
~—=

Operationally, the pfocess approach to planning consists of a set

| of strategieé for reducing the uncertainties of managing within
¢ -  ..a complex golitical system. These strategies can be framed in
terms of a. set of practical guidelines as follows:
A, Satisfice.
. | The rational-systems approaca to decision making makes a
. . 2 ]
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number of suspicious assumptions about human, cognitive
capacity. One of these is that complex social problems
can be solved just like more clementary prototypes through: -'3

1. setting policy ideals or goals,
2. enumerating alternative means, " ' -

3. comparing goals and conagquencés of alternative

means,

4. selecting means whose consequences bes* match the
goals,

The basic idea is to maximize goal attainment via scientific
selection of the best means available. What this approach
typically neglects, however, is the cost of finding an ideal
goal set and gathering information regarding the 'best’
means. For complex social problems the costs involved would
simply be staggering. Consequently, the advice of the pro-
cess analyst is not to maximize an ideal goal set but to
satisfice‘with feSpect to an acceptable one -- that is, to
look for a strategy which is 'good enough' rather than 'the

best', in order to minimize costs of search.

B. Compare Policy Increments.

The process approach recognizes the difficulty of deter-
mining a goal set and means of implementation that is even
‘good enough' -~ much less, ideal -- from the viewpoint of
organizational stakeholders (who include, of course, in-
ternal'polic§ makers). To further simplify polic; analysis,
the process model recommends limiting search to policy al-

ternatives which are not too (or only incrementally) different
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from existing policies. This suggests, for example, chang-
ing funding patterns across substantive areas in small in-
crements. The advantages of incrementalism are twofold.
One, existing policies are generally the result of exten-
sive prinr bargaining with étakeholders who compete for
organizational resources (including policy commitments).
Thus, these policies'reflect an oftren delicate balance
between diverse interests. Severe disrupﬁions of such
balance are inadvised unless an organization isstrong and
prosperous enough to weather the controversy and political
confligt which is likely to ensue. NIE, obviously, is not.
A second advantage of incrementalism is that plannexrs are
led to search in the area of greatest familiarity. Like the
drunk under the lamp post, the assuﬁption is that the keys
are losﬁ in the immediatelvicinity. Adnmittedly, this is a
poor strategy to pursue ind¢finitely, but if the area '
beyond the lamp post is uncertaiﬁ4and'threatening, it is
logical to begin where there is light. Less metaphorically,
the point is that planners have the greateét_familiarity
with issues and consequences relating to present policies
and the decisions which occasioned them. Hence, it is
rational to explore areas of greatest expertise before

searching afield.

C. TYFactor Problems Serially.

'seriality', added to incrementalism, allows one to carry the
lamp post along in the process of search. This strategy
highlights the fact that federal policy-making is often a
continuing series of small steps rather than one large leap:

In the U.S., policy analysts nibble endlessly at taxation,
social security, national defense, conservation, foreign
aid, and the like. Policy analysts assume that these

- St
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problems are never solved, and hold themselves in readiness
to return to them again and again. That kind of persistence
in policy making has transformed the society. America,
observers say, has gone through an industrial revolution, an
organizational revolution, a revolution in economic organi-
zations (from laissez faire to a highly regulated economy),
and a revolution in the role of the family -- but -all

. through policy sequences so undramatic as to obscure the
magnitude of change (Lindbloom, 1968, p. 26).

The ideal of seriality is thaﬁ one can plan such policy
steps by breaking down complex ‘social problems intﬁ a
number of smaller problems, which are tackled sequentially.
Tﬂe difference between seriaiity and more theoretical

_ forms of systems analysis is that the planner builds from
possible modifications of the status quo rather than from
an ideal 'total' solution. That is, rather than attempting
to construct a master blueprint for change (sdch as a PERT
chart), the planner selects a first step having likely
positive consequences. Invariably, any policy step is then
planned to correct for these negative consequences of the

first, and so on.

The advantages of serial planning are its flexibility and
adaptability to mid-stream correction. For complex problems
with uncertain constraints, these advantages are signifi-.
cant indeed. 'Errors' will, of course, be made in any
analysis; but the concept of seriality allows maximal op-
portunity to correct for them, since the whole planning pro-
cess deals essentially in error correction. The central stra-
tegy involves planning a series of rapid incremental policy
moves, guided by one's own projection of the negative con-

sequences of each move and feedback of unanticipated negative

consequences. These consequences are 'errors' which disrupt
* other forms of planning, but which are informative inputs into

serial planning. SPLRE

.
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D, Take Remedial Action.

This aspect of process planning is logically implied by
the others. It suggests a focus on negative consequences
' rathér than positive objectives as guides for policy ana- .
lysis. Lindbloom summarizes many of our earlier points in
his argument for remediality: |

It is a common complaintagainst public policy making
that decisions do not seem to be well governed by
carefully considered objectives and other values.
Indeed decisions are not well governed in this way,
nor can they be. For the relevant values run off
in every direction for all complex public policy

- problems. In addition, the relevant public is in
disagreement on them. Under these circumstances,
while one can ache for articulation of goals to be sought,
hoping forever for the impossible, as an alternative one
can try to define not the goal to be sought but the
situation from which escape is desired (1972, p. 12).

The key idea of remediality is that it is much easier to

identify social 'ills' than a positive social ideal. Fur-
thermore, it is much less controversial to attack such ills
‘.(vs. social ideals), since stakeholders are more likely to
agree on the negative aspects of théir own society than on

the positive characteristics of a projected one. A remedial
strategy, finally, allows one to prioritize political claim-
ants in a manner which avoids the potential injustice of
raw power politics (a defect of the general process approach
as noted previously). #ocusing substantive allocations ‘on
obvious .ocial ills -- c.g., reading deficiencies of eco-
nomically disadvantaged children -- is a strategy consistent
with both contemporary tl ought on the nature of social jus-
tice (Hart, 1974; Harmon, 197.) and a pragmatic concern with
the generation of Congressioral .uzrency for NIE's own re-

source requests.
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’ The above strategies recommended for determining substantive
’ allocations (e.g., what areas of researcﬁ to fund) may seem
unduly conservative given the sophisticated planning tools
offered by the rational-systems analyst -- 0/R, PPBS, MBO,
and so on. But such téols operate on policy objectives as
givens «- a very special case of planning. For the most part,
policy objectives are set in the process of planning, simply

_ ‘because the planner has insufficient prior knowledge of the

AP . relative value of social goals. It is recognition of this

’ human, cognitive limitation (i.e., not knowing what' s'best' _
for other people) which underlies the process model. 1It's B E
“conservative bend derives from the fear that an objectified B

iy social 'ideal,' needed to guide ‘more comprehensiva planning,
;fg . " will be the ideal not of society but of the fallible planners
themselves -- who, with enough power, might be tempted to
force their conception on the unenlightened.

All this is not to say that a rational-systems approach is
valueless. On the contrary, where organizational ends are
non-controversial, rational-systems procedures can be quite
useful guides to the selection of organizational means.

. Our focus now turns from questions of what program areas to
fund -- e.g., basic skills or school problem solving --
to how funding might best be distributed among functional

means -~ research, dissemination, etc. =-- to a given mix of

substantive programs.

5. 3ystems Considerations in Planni..z.

For purposes of analysis, it is useful to again emphasize
the dual aspect of planning we have discussed in preceding
sections. One aspect is political, involving organizational

ernds and allocation of resources among substantive or pro-

grammai.ic areas of investigation. This aspect of planning

Y ) {
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appears to be well recognized by NIE in that a programhatmc
structure dominates the formal organization. We lave suggested
a process approach to planning across these areas. The other
éSpect of.planningninvoives R/D&I system building, organization-
al means, and allocation of resources among functional features
of educational R/D&I. It is this aspect of planning which ap--
. pears less formally institutionalized by N1E, though it is; of
course, recognized throughout the informal organization. And
it is this aspect of planning which can be facilitated by a
rational-systems approaéh. As in the prior section, we later
will outline a few guidelines: rather than a detailed formula

for such planning.

6. Toward an Operational Planning Model

An integrated planning model must consider the dual aspects of
political and scientific system-building we have emphasized from .

the start. In most respects, theAre&uirements for system~building

in each area are conceptually distinguishable, and'separate political,
and scientific prcject-selection criteria can be ié;ntified. It is
useful to divide the selection process into two phases involving- (1)

‘politically-based determination of organizational ends or substantive

program areas, and (2) selection of projects within program areas on
the basis of potential for R/D&I system building. (The rationale
for the priority of political concerns was presented in Section 4).

At the program level, selection criteria would encompass the previously
described characteristics of the process model, possibly as a seriles

of scored inquiries:

Incrementalism - e.g., Does program represent a minor change in

agency direction?
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Remediality = e.g8., Dogé‘program attack ﬁ%gative consequences
of current educational practice? Y

RI
;"‘.' .

Seriality - e.g., Does program have clear implica}ions for other

educational problem areas? o,
- : . i,
.Satisficing - e.g.,Does program complement others in such a way
¥

that the agency‘gdal-set is more attractive to constituents?

(This is a "bottom line" question best answered by enumerating
stakeholder groups and assessing the extent of their satisfaction
'wiéh.the-curtedf program'ééf. New programs should address “

areas of greatest dissatisfaction.)

ce program areas are established, of course, projects need not

~ be ‘evaluated adcording'to political criteria, but only according to

fit with program-set and potential for R/D&I qystemrbuilding. o

-
37

‘Tying program and project levels together 1s ‘an overriding and

consistent theme that has surfaced throughout our report. This theme
relates to ﬁhe establishment, through funding policies, of inc: itives
for cooperation. The importance of these incentives is frequently

overlooked in policy analyses. For instance, the need for political
incentivés 1s overlooked by analysts who simply bemoan the lack of
Congressional support for educational R&D. One might more profitably
ask, "Why should Congress support it? What are potential incentives
for Congressional support?" With respect to the R/D&I system, incen-
tives are overlooked by analysts who approach‘the "systematizing"
process simply in terms of mechanical linking. Again, one might

more profitably ask, "From their own perspectives, why should functional
groups (e.g., researchers and users) cooperate? What incentives are
lacking?" The point is that building political and scientific
systems from aggregates of more or less autonomous units requires

mgre. than the provision of opportunity for interaction. It requires

the pro#ision of a reason for coordination on the part of those units.
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We are assuming here that political units and particular organizations
which comprise the functional features of R/D&IAare concerned, first,-
with their own goals, survival, and interests. One must recognize
that such units do not share the common goal of coalescing into a-
unified system. BHence, 'systems" of these organizations will evolve
to the extent that components fin& it individually advantageous to

~ cooperate with one another; ‘and system building is most effectively

focused on incentives for this cooperation. In the case of educa-

tional R/D&I, a focus on incentives attacks the primary problem of

" 1inking functional areas. Given a strong incentive for cooperation

and at least some opportyaity for interaction, it is likely that
functional organizaéions will forge their own linking mechanisms
over time - e.g., commercial, text salespersons. (The reverse is

not true: high opportunity and low incentive is unlikely to encourage

" interaction). This incentive-driven evolution of linkages is quite '

well-known in the private sector; where it'proceeds without (and
often counter to) elaborate, federal planning efforts. It seems“
highly appropriate to attempt tc capitalize on this phenomenon,
given NIE's limited resources in relation to the system-building
mission. '

Operationafl ; the functional-incentive component of a project may

be conceptualized in terms of its potential value to other functional

organizations. One way of estimating such value is to query specialists
(i.e., reviewers) across the range of R/D&I functions. For example,

a research project might be subjected to the scrutiny of not only

other researchers (to determine techu?’~al merit), but also developers,
users, etc. (to determine incentive value). The focus of inquiry

in all cases would be on the information value of the project to

diverse functional specialists - that is, "Is the project likely to
encourage interaction?" This manner of operatlonalizing the linking

potential of a project also attacks the probiem of balancing functional
features of -educational R/D&I. 'Balance" is a notoriously fuzzy term,

but in general it indicates an equilibrium between supply and demand

[
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(across functional featurez). Inter-functional review oq projects
points out areas of excess supply (revealed by negative reviews) and
unsatisfied demand'krevealed by positive reviews). Hence, just as - »
economic markets tend toward equilibrium, "balance' among functions

is a likel;’, long-term outcome of funding on the basis of inter-

functional value. ‘ '

Before closing the issue of inter-functional reviéw, we recognize

that functional groups may fail to appreciate the '"systemic" or

future value of significant innovations. However, the risk of not '
funding such innovations is a necessary one in any economical

process fox:sorting out project worth in pr.  nt time. If one

recalls Polany's argument for ¢onsehsﬁa1, scientific orthodoxy, &

the issue is the same: true scientific contributions may be

suppressed within a discipline as a result of relying on present-time

estimates of value, but this is a justifiable price of disciplinary

integrity. So it is, if one w@shes to build integrity among R/D&I

- ‘functions.

Ih summary, we propose that program planning and project sélectiog

are most appropriately conducted within a two-dimensional framework:

PROGRAM-LEVEL CRITERIA: A
Program value to NIE
stakeholders
(political system-
building) v

\,

7
PROJECT-LEVEL CRITERIA:

Project value across functional

features of educational R/D&I
(R/D&I system-building)

\ \ . | , 294 .
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Projects of greatest merit, obviously. are those possessing high
. -potential value on both dimensions.

LY
L3
.
L. Mogzitoring Implications
.

In this section, we introduce a final concept of importance to

_ program planning: system monitoring{ Monitoring is important for two

reasons. First, the informational requirements of a’fg}ly developed
planning model are non-trivial. As outlined in 'the preceding
section, inputs to such a modél would include the values of
organizational stakeholders, the priorities of functional
specialists, and so on. Secondly, in building both political and
R/D&I systeims, one must be able to evaluate the effects of funding
policies. Evaluation, of course, requires information about major"
system characteristics. At the outset, we recognize that informa-
tion collection is a costly process. Much monitoring 1n organiza-
t;ons undoubtedly generates data of dubioua value and simply drains -
resources f;om other critical activities., Yet, systematic monitoring’
of well-selected phenomena can have a significant payoff. The key-

is selectivity and a clear purpose for information colleccion.

Initially, we suggest two pressing purposes for mo&iforing: program
planning (including political and R/D&I system building) and
organizational evaluation. The general categories of information
required to advance these purposes involve the state of. the political.
. system and the state of the educatidnal R/D&I system., Thus, a four-
cell table 72 purposes x 2 informaticnal categories) of mo iltoring

activities results:
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informational

"*reguirements

state of . state of
political R/D&I
system system : v
) organizational planning _ 1 II R
> purposes v ‘ o
evaluation 11X v Voo,
. b

It is instructive at this point to compare the relevant informationgl
content of these four cells. (Though we cannot fully specify cell
content in a brief report, central categories of information can be
described.)

Cell I -- characteristics of the political system relevant to S
- . planning -- consists largely of the values °£ groups comprising
£s - this system: 1i.e., what do co-actors_jp thé pdlicy making process
o want? The value of such inforgpfiﬁ; should bejapparent'from our
earlier discussion. NIE cang;t determine po}fcies,'goals, or
programmatic directions in an independent fashion. Statutory
mission& and priorities are simply too general to serve as anything
more than rough polfcy 'domains'. Within these domains, NIE can
pursue a wide variety of programs or operative goals -- some likely
to build political support, some unlikely to build support. We have
argued that ofganizational continuity requires selection of the
for—er. Selection of a supportable goal-set through policy analysis,
however, requires knowledge of what states of affairs political

. participants value. To illustrate:

"The Pvesident fears that Congress will cut aid to Latin
L America., His most effective means of inducing Congress
. not to cut may be to find a vatue that he believes stirs

<47
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congressmen -- like restraining the spread of communism

in Lauin America -- and show them how aid achieves that

value. His own interest in aid may be quite different.

There might not even be one common problem to which

President and Congress think aid is a possible solution,

It is enough that he can influence them by analysis

designed to connect his desired policy with their

fundamental dispositions or values.' (Lindblom, - 1968, p. 33).

 Hence, the importance of monitoring such values for planning purposes.,

In the case of NIE,'the values of many political units are relevant
to the planning function. Directly involved groups like Congress,
OMB, SEAs, educational lobbies, and so on, are obvious candidates
for monitoring. In addition, groups not directly linked to NIE's

policy domain -- unions, profesaional societies, etc. =-- might be

,——

worth monitoring, since demonstration of compatabilities between
their values and NIE's prograummatic directions may generate
significant political support. Which specific groups to monitor
is a decision best left to NIE administrators. But two general

cautions are in orde:z.

One, interest group Values are themselves potentially inconsistent,
Two, these values may change over time. Fortunately, interest-group
'leaders' are usually available to articulate 'the stable values' of
various organizations. Interest-group leaders may be found among
professional lobbyists, Washington-based public relations staffs,

and the like. Such individuals are often cast as unprincipled
manipulators of public policy; but, in fact, they can be quite

useful collectors and organizers of interest-group values., For
instance, Bauer, Pool and Dexter report great reliance of Congressmen

on lobbyists to perform this function:

"One Congressman, when asked what he had heard from the
lobby groups on his side and whether they had pushed him,
said; "Hell, no, it's just the other way around; it's

e
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me callﬁng them up and trying to shaft them tr get off

their fzt rears and get out and do something. To many
a Congr bsman, the interest organization is a source of
information about the attitudes of significant groups
in his public, a source of research data and speech
material. and an unofficial propaganda ally to help him
put h.s own case forward." (1963, p. 440)

N : (

The point is that value monitoriné is done by interest group-leadéfs;
the information is generally available for the asking; and NIE might
profirably seek out and 'monitor these monitors.'

Cell II in our information matrix -- cheracteristics of the R/D&L
system relevant to plahning -- likewise consists largely of values.
. Given our emphasis on systemr~-building through incentive provision,
the important values in this case are those of functional special-
ists (i~ .ividuals or organizations) in educatimal R/D&I. Our
contention is that an R/D&I system may be effectively 'orchestrated'
by NIE, but most effectively 'built' by the participants themselves.
There are two reasons:

1. We have inadequate knowledge of what an effective,
balanced, fully mature, educational R/D&I system
should look like.

2. Even if this knowledge were available, NIE probably

has insufficient resources to build such a system,

‘With the above in mind, we have suggested that NIE fund projects of
high ‘»:er-Ifunctional value, and thus, provide incentives for inter=-
action (linking) across functional areas. This approach to project
®lection requires knowledge of the values of basic and appliad
resea chers, developers, producers, disseminators, and users of

educational innovation.

Again, the decision of which specific groups to monitor is an admini-
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strative one. NIE must determine the potential relevance of functions

which might be induced to cooperate. But, again, it is advisable to
consider a wide variety of functional groups =-- in addition to well-
recognized categories, for example, physical and philosophical
disciplines, marketing organizations, etc. As with interest-group
valued, those of functional specialists can be estimated by functional

‘ 'leaders -= journal editors, disciplinary authorities, commercial
- -@xecutives, local administrators, and so on. ‘qugyerlhi;rmggp be

necognized that 'group values' become more diffuse as one moves from

political to funct! ual entities. Furthermore, functional leaders

normally are less devoted to the’ collection, mobilization, articulation,
and dissemination of group values than are professional lobbyists.

Consequently, monitoring of functional values cannot rely solely
on information provided by functional 'leaders'. This information

channel must be augmented by other sources. For instance.
1. The growing body of literature on professional values,

2. Informal, content analysis of professional- meeting

programs, proceedings and reports,
3. 'Clipping' scans of the popular press.

final option, and perhaps the most straightforward one, is use
of internal and commissioned surveys of functional specialists.
Compared to other methods of value monitoring, the survey is a
rather costly technique (in terms of both administration and

interpretation); but it can be more direct, comprehensive, flexible,

and timely than other monitoring tools. These are significant

advantages.,

The final cells in our information matrix -- characteristics of the
political (cell III) and R/D&I (cell IV) systems relevant to evalua-

2% f



. tion -- are closely interrelated. -As proposed earlier, political

features are pertinent to organizational ends. Hence, cell III
consists of summative evaluation criteria. R/D & I features, on the
other hand, are associated with organizatioral means; and cell IV ~
contains formative evaluation criteria. Th. informational content

of cell IV will be explored first.

Formative criteria for evaluating educational R.D&I appear to be

+ well understood by NIE, and our discussion here will be brief,

Formative criteria are more or less objective descriptions of the
'shape' of the R/D&I system. These descriptions include operaﬁing-
system characteristics, R&D institutional configurations, funding
pattefns, personnel distributions, disseminagion/utilization indices,
and so on. ' Data of this sort are generally labeled 'social indicators';
and a comprehensive set of indicators is already monitored by NIE.

‘The 1976 Databook, for example, is a product illustrating the funda-

mentals of R/D&I system monitoring. Though one might quibble with
‘certain data-reporting categories, our recommendation fbr improving
such efforts is to structure data in a form for maximal internal
utility. This implies a flexible, experimental information system
which remains open to emerging administrative needs. Hence, we
will not suggest specific content modifications, but we strongly
urge that reporting categories (initially, usually the most easily

collected) not be cast in stone.

With respect to social indicators in general, we also wish to stress
their formative character. That is, they are useful measures of

how the R/D&I system is operating, but dubious measures of end
results. It must be recognized that social indicators are not
valua-free 'pictures' of a system. Anything so comple:r as educational
R/D&L can be viewed from an infinite variety of perspectives. _And
what one chooses to 'sece' or monitor invariably depends on personal
values. Of course, certain personal values - e.g., those of

experienced administrators -- may point out phenomena of importance

Za[
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for system functioning. However, once a phenomenon is considered a \
system end. the values of others -- e.g., 'taxpayers' ~< are just

s as relevant to the judgment of whether that phenomenon is important

\

or not. Irving Kristol, generally supportive oi gocial indicators,

notes:

: "Any kind of Social Report would, in the eyes of many,
N entail a danger: it could involve government in making
the kinds of judgments of value that, in our political .
order, are the prerogatives of the individual citizen
or of the organizations of which he is a voluntary
member. This danger is not imaginary. If - perhaps
S . one should say when - we do have a Social Report, it
< will be necessary to subject it to rigorous and
skeptical criticism." (1970, p. 11)

Thomas Dye, a less sympathetic political scientist, puts the case

more strongly:

v
3

"There is also an implicit political elitism in the )
notion of social indicators - the view that sdcial ;
scientists are the best judges of what is "good" for
the people. In a democratic society, demands for
public programs are supposed to originate in the
political process from the felt needs of the people.
But social accounting implies that social scientists
will become "philosopher-kings' deciding what
""problems'" confront society and what are the ''best'
solutions for them." (1975, p. 338) .

Again, the point is not that social indicators are useless formative

criteria, but that they are suspicions summative criteria.

In line with the foregoing argument, we propose that summative,
organizational evaluation requires monitoring of political, rather
than R/D&I, system states (cell IIT in our informational matrix).
The logic of emphasizing political factors in summative evaluation
elso relates to our earlier discussion of the political basis of

agency goals (the traditional standards for organizational evaluation).
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To reiterate, we suggested that goal importance is relative to stakeholder -

interests. Therefore, when stakeholder {nterests diverge (as, we
assume, is the case with NIE) goals can be considered neither inde-

peadent objects of planning nor objective criteria of evaluation.

In con-rast to the goal model, a more appropriate, relativistic
approach to organizational evaluation is suggested by several
-organizational theorists (e.g., Barnard, 1938; Bass, 1952; Cyert
and March, 1963; Pickle and Friedlander, 1967). The central idea
of this approach.is that organizational success is relative to the
interests of various participants, Rather than viewing organizations
as entities which exist to pursue their own ends, the assumption is
made .that organizations exist, ultimately, for human benefit,
Consequently, organizational goals are important only insofar

as their pursuit results in benefit to the participants., Such
benefit. then, and not the attainment of goals that may be

- différentially valued by the participants, is the ultimate

standard of organizational worth. To the extent that participants
have similar expectations regarding organizational benefits,

their interests may be consolidated into a goal, which becomes a
means to their satisfaction. However, in the more general case
where interests diverge, organizational value remains relative to

the unique expectations of participant individuals or groups.

One of the earliest and most thorough proponents of this viewpoint
was Chester Barnard. Barnard (1938) carefully distinguishes
effectiveness from 'efficiency.' Effectiveness, as in the goal
model, refers to the ability of an organization to bring about some
objective sta‘e of affairs. Efficiency, on the other hand, refers

to the aggregate satisfaction of individual, subjective purposes for

cooperation. It reflects the ability of the system to maintain

|
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. itself by retutding human benefit in sufficient degree to induce

participant cooperation. Burnard states that both effectiveness _
aad efficiency are necessary organizational qualities. Effectiveness
is izportant since organizations must pursue gggg'course of joint
action and produce some objective output that is heyond the capacity
of the participants to affect, or there is little point to organizing.

It is clear, however, that Barnard regards the satisfaction of "ﬁ
individuals with organizational output to be the more general and ' ’

critical quality. This quality is efficiency, 'which in the last
analysis embraces effectiveness (1938: 238).'

The relation between organizational goals and participant sa-
tisfaction in this model can be tllustrated as follows:

RESOURCES _*.__OPERATIVE GOALS » GENERAL OBJECTIVES
(e.g., appropriations)’ (e.g., services) (e.g., system )
‘ leadership)
R ' .
]
PARTICIPANT
___ SATISFACTION __,
contributions (employees, inducements
taxpayers, =

educators, etc.)

As shown, contributed resources further operative goals, which
facilitate more general objectives. In turn, these general ob-
jectives must ultimately provide participant satisfaction in suf-
ficient degree to induce further resource contribution. In the
Barnardian model -- perhaps most uniquely suited to the evaluation
of governmental entities ~-- participant satisfaction is viewed

as both the ultimate purpose of organizational activities and

the motive force which sustains those activities. Consequently,

it is loglical to assess organizational value from the perspectives

i 2;) ’
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of the participants (defined as anyone who is affected by or

ganizational consequences).

TheArwst direct way of assessing participant satisfaction is,
again, by méans of survey -~ for example, forma' surveys of field
- personnel, informal surveys of Congress, and so on. The method-
ological rigor of such'sgfveys, of course, must be dictated by
available resources (and'ﬁe;realize that resources for this pur-
pose may be quite limited). What is more impurtan; than rigor
‘18 coverage. That is, any group affected by NIE action should"
be considered -- particularly if the group is affected advéfsely
from their point of view. As mentioned previously, the fact
that a group has no apparent léﬁerége at the present time does
not guarantee that “hey will not acquire it. Dissatisfaction,
in particular, is iikely to generate leverage in the long run,
and the opinions of presently powerless groups might be highly
relevant to organizational evaluation.

In sum, the info;mational content of our suggested monitoring
matrix is described in Matrix 1. '

As indicated in Matrix 1 and as discussed throughout this report,
political factors are given a central role in our approach to
planning, evaluation, and monitoring. This is simply bec . e
education is a value-laden field of inquiry which, we feel, ough.
to remain maximally open to the more or less democratic macﬁinery

of government.

It is easy these days to become cynical about the virtues of
political process in administration. Such processes are open
not only to constituent input but to abuse, certainly. Yet,

like mechanistic processes which may be efficient or inefficient,
political processes may be virtuous or not, just or unjust. And

justice is the most worthy characteristic of any social system.
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SYSTEM SYSTEM
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(1) _ Do (1I1)
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(present and (individuals and w
potential) ' organizations)
source: interest- sougce: functional
group leaders ' leaders;
* literature;
survey
(II1) (IV) .
satisfaction of system trends
participants/ (formative
constituents criteria)
(summative
criteria)
source: survey source: social
indicators
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CHAPTER SIX

R&D COORDINATION IN THE SOCIAL SCIENCE CONTEXT .

November 1977

CISST Project Team:

Durward Hofler
Michael Radnor

“

*This analysis is a summarization of a pap.r on "Coordination of
R&D in the Social Science Context" Radnor, Hofler and Moran 1977)
presented at the Conference on Social Research Organizations at the
University of Pittsburgh, October 20-22, 1977. The format of this
analys's differs from the format of the above paper in two ways.
First, we are presenting in this paper a summary of the contextual
analysis, by each of the ‘nineteen R/D&I features (in Part I), which
was used to develop the paper presented at the Conference. In the
Conference paper, we did not present -the feature-by-feature analysis.
Second, Part II of this analysis summarizes the fuller analysis of
the lonference paper. Thus, the policy/strategy implications pre-
gented in Part II of this analysis are discussed in less detail and
in a somewhat different outline.
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From a number of perspectives, coordination is a critical issue for
R&D, * Whether.frnm the perspective of a single organ@zation or
from the perspective of an R&D system, coordination is‘required to
permit use of research outputs as inputs to development; between

the develobment and production functions to permit development out-
puts to be cpﬁpatible with production capabilities; between research/
development and user organizations to insure that R&D outputs are
"marketable" and that users know alout, can acquire and can utilize

R&D outputs. Coordination is required to insure proper allocation
of resources in terms of objective and purposes; varying needs and

requirements:across R&D programs/projects and over time; timing inter-
dependencies between research and development activities; etc. Co-
ordination will often be needed between R&D organizations in terms

of interdependent or synergistic programs/projects.

R&D coordination is at times highly problematic. Research and de-
velopment diffe? significantly in terms of-timé orientations, levels
of uncertainty, orientation to user needs, etc. Coordination
between organizatiuns.to obtain program or ﬁroject synergy may be
problematic if the organizations are in competition for status. -
markets, etc. That which is seen as coordination by industries may

be seen as collusion by theifederal government,

In the social science context, R&D coordination is especially
problematic because of such factors as the "soft" wvalue-laden and
often political nature of the social sciences; because of the
relatively low levelﬁgf maturational development.of .social system
%D systems; because of the diffuse and generally loosely linked
iature of the socigl‘sciencé context; because social science fields

and disciplines tend to overlap with respect to specific issues.

st

* % In this analysis, we will refer to "R&D" rather than ™/D&I simp1y~
to be consist-at with the focus of the Conference paper. However,
we have here discussed "R&D" in terms of our understanding of R&D

as part of a larger R/D&I process. Thus, discussion in this analysis
would generally be applicable to a broader discussion of R/D&I co-
ordination in the social science context,




.

- The issues of social science R&D coordination are many and complex.

In this analysis, then, our purpose is to illustrate how a con-

. textual analysis may be used to identify and understand the complex
e set of dynamics and factors which underlie and impact social science
= _ R&D coordination (Part I); and them to illustrate how such a con-

textual analysis leads ome to "zero in" on those particular issues

which are most critical for and those particular policies and
strategies which seem most relevant to R&D coordination in the

social science context (Part II). .
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I. SOCIAL SCIENCE R&D COORDINATION: AN O " ""IEW CONTEXTUAL ANALYSIS

This contextual analysis of the social science R&D context is an
illustrative contextual analysis., Thus, it is not meant to be com-
plete or highly detailed. Rather; our purpose is t¢ highlight the
kinds of critical, policy relevant factors, dynamics and issues
which are to be found in the social science R&D context and which

would be of most significance to the coordination needs and issues

/
.I'

which policy makers must address.

1. Environment .

While many of the dynawmics’, factors and issues that characterize
the social science R&D context would also impact R&D in other
contexts, the social .science environment has certain characteristics

which are, in terms of degree of impact, peculiarly critical.

A. The Socio-Cultural Environment: Value-Laden
| | \
The social sciences, by definitﬁon, focus upon human beings,
their organizations and their social systems. Thus, persons
and social systems are the subjpct of social science R&D., They
are the potential users of sociél science R&D outputs. They
are potentially impacted both bf\social science R& and the out-
\

puts of social science R&D. \

\
\

In a word, the social sciences i- elve, affect and are affected
by the values people hold about thepselves, about_human life,
about social systems. The values people hold sre seldom unitary
or consensual. They may have differént "roots" (e.g.: religious,
moral, philosophical, personal). Thé& may be conflicting among
persons or groups -- or even within a\§ingle person or group.

They are generally strongly held. Thus: conflicts over values

267
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can be expected except perhaps in the most limited of insgiances;
value couflicts are especially difficult to resolve; aund value
conflict becomes even more problematical for social sciences
R&D the more deeply the relevant values are held and the more
widespread the scope of social science R&D and the potential
impacts of its outputs. .

B, A Highly Political Environment
Social science RAD exists in a highly political context,

First, we simply note that "politics" is a dynamic common to all
organizations and systems -- perhaps especially in relation to
such organizational dynamics as resource allocation, status,

rewards, power and influence, etc.

More significantly here, however, is that the value-laden nature
of social science R&D means that it can frequently have signifi-
cant and potent (or threatening) societal implications =~ and
therefore, political implications as well. It is not at all
uncommon to find governmental involvement in various social
issues ~- and to be involved in the funding of social science

R&D outputs. Because government is (by definition) at least to
some extent both responsive to and dependent upon "public opinion",
it would be presumtious not to expect some degree of 'political"

concern in any governmental i~volvement in social science R&D.

C. The Knowlegge-fechnology Environment

[}

Twe roints may be made about the knowledge-technology environ-

ment for social science R&D.

First, the social science knowledge-technology base is drawn

from a variety of fields and disciplines (as well as "sub-

1



disciplines") -- and they are interactive. Each has 'something
to say about' or can '"'learn from/use" the others. It is not
always clear where one social science discipline or field
"leaves off" and another "begins". There are "blends'of two or

more disciplines (e.g.: social psychology).

Second, when we consider the nature of knowledge in the social
science context, we find a high level.of uncertainty. There are
the well known difficulties of: controlling "fieid" experiments;
"gterileness" of '"lab-type" experiments; measuring results;
defining and controlling variables and results. There is often
a high degree of difficulty in specilying the specific set of
conditions (i.e., the context) ﬁhich are relevant for social
science research or for the applicaﬁion (i.e., the generaliza-
bility) of socilal science R&D results. Issues tend to be "non-
disaggregable". That is, variables tend to be so highly and
complexly interactive that a single issue ralses several more

1ssues.-- which in turn raises several more issues =-- etc,

2. Historical Development

A review of the various social science disciplines, sub-disciplines
and fields would generally reveal varying levels of maturation (of
R&D fuactions, organizations and systems) and length 6f "definable
history" as either an R&D discipline/field or as an R&D '"systenm'.
’For example: the 1977 NSF Workshop on the Diffusion of Innovation¥
could well be seen as a "birthiug" of an "invisible college" of

researchers concerned with the diffusion of innovation. Certainly,

*Sponsored jointly by NSF and the Northwestern University Center for
the Interdisciplinary Study of Science and Technology, at North-
western University November 16-17, 1977, While the focus of this
workshop was broader than the soclal science context per se, much
diffusion research either focuses on or is relevant to the social
science context.




there has been some time much research on the diffusion of inno-
vations. The 1977 Conference on Social Reseuarch Organizations,
while resulting from a prior'conference, may be similarly viewed.
By contrast, a significant emphasis on educational R&D may be
traced to the mid 19578  with " (1) the emerge,pe of the federal
government as the primary sponsor of educational R/D&I in the mid-

50s; and (2) the enormous expansion of federal funding programs
in the 60s. The most important legislation has been: (1) the
Cooperative Research Act (1954 and subsequent amendments); (2)
the National Defense Act (1958): and (3) the Elementary and Second-
ary Education Act (1964)" (Radnor, Spivak and Hoflex 1977).

While we thus find varying levels of maturational development of
social science R&D functions, organizations and systems, all would
generally be at a relatively low level of maturational development.
This 1is not to deny that research and development in a number of
social science fields and disciplines has. been carried ouﬁ over a
long period of time -- for it has. It is to assert that (1) the
oresent scale and scope of social science research has a relatively
short history (truceable to a large extent to the great increase in
the 1960s in federal interest, involvement and funding in relation
to social issues and .ocial science R&D); and (2) because of the
_M"goft" nature and the related high level of uncertainty of social
science R&D, it would seem to be more difficult and thus to require
more time for social science than for physical or life science R&D

systems to obtain "maturity'.*

3. Institutional Base (Networh of Institutions)

The institutional base for social science is characterized by multi-

plicity, variety and diffuseness. As we have already noted, social

science R&D involves a number of disciplines and fields =~ each with

——

%We also note that for the same reasoms, '"maturity'" of social science
R&D systems would likely be less clearly discernable and definable
than in the physical and life sciences.,

oy 4
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its own 'set" of institutions. There are a variety of governmental
agencies (at each level of govermment) plus various private organi-
zations involved in funding social science R&D. The "doing" of
social science R&D involves a variety of types of imstitutions;
profit and non-profit corporations; universities; large and small
scale organizations; private, public and quasi-public organizations;
etc. Organizations which use social science R&D outputs are
similarly varied and multiple -- and, additionally, may make use of
R&D outputs from several social science disciplines and fields.

Each of the multiple and varied organizations may have different, ,
perhaps conflicting, orientations. Each government agency will tend
to have its own "mission' perspective relative to sdcial science

R&D -- and each such mission perspective tends at least to some
degree to be unique to each specific governmental agency. Government
agencies would likely have a more "politically-oriented perspective"
towards social science R&D than would private agencies. As compared
to users of R&D outputs, R&D orgénizations will tend to have some-
what cdifferent understandings about the purpose of R&D,.the impor-
tance and the use of R&D outputs, etc. Even within a group of social
science R&D organizations, the scope of interest may vary widely,
Single social science R&D o*ganizations may have a limited focus
(e.g.: research labs) or may be involved in a variety of R&D re-
lated functions rangii..g from need identification to dissemination,
'training and support service.

Finally, the multiplicity and variety within the social science R&D
institutional base, éloqg with the uncertainty of social science

R&D and the relatively low level of maturational development of
social science R/D&I systems indicates a high degree of diffuseness
within the social science R&D institutional base. A similar degree
of diffuseness may be observed in the user institutional base. Of
course, the degree of diffuseness may differ between social science
disciplines/fields or according to the scope of any specific social

science R&D activity.,

<
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4. Goals, Policies and Strategies : '

Given thée multiplicity, variety and diffuseness of the institutional

base and of the relevant disciplines/fields, we would expect to find

a somewhat corresponding multiplicity and variety of goals, policies.
and strategies among the various relevant social scienre R&D partici-
pants. Here we simply note that while the same could likely be said
of the physical and life sciences, we would expect to find a relatively
high degree of conflicting goals, policies and strateglies for social
science R&D because of the value-laden, highly political context in
which it exists. We also note that strong consideration must be given
to nature of federal goals, policies apd strategies (and the procesées
by which they are developed and can be influenced) simply bevause the
high level of feder§1 funding for siclal sclence R&D cannot help but
mean that relevant federal goals, policies and strategies will have

a high degree of impact on social science R&D,

5. AdministrativgrProcesses

. The administrative pfoceSses feature i3 ¢ specially relevant to the

1gsue of.social scienrce R&D cooxrdination because administrative
processes must, by definiti.n, be concerned with coordination., Several

admiaistrative process issu:s ar. of incerest here,

R

- First, the various R/D&I* fuctions may, at any point in time, be at

differin_, level of maturational development. In such a case, coor-
dination may be difficult. Different modes and mechanisms of coordi-
ration may be required than when tle R/D&I functions are at similar

levels of maturational development. These comments also apply when

*Ja will here and at certain other points in later discussion speak
of R/N&I instead of R&D. We will do this only when it is especially

important tb emphasize and understand R&D as part of a larger R/D&I
process or system. Otherwise, we will continue to focus on R&D

per se.

,‘ifﬁ';



there are differing levels of macurational development among disci-
plines and fields or among organizaitons and R/D&I systems. In a
similar vein, different coordination modes and mechanisms are likely
to be appropriate where the institutional base 1s diffuse and loosely
linked as compared to a context where inter-institutional linkages

are well-established, accessible and effective.

Second, consideration must'be given to the nature and extent of (or
lack of) interaction among the various governmental aéencies which

fund or otherwise impact social science R&D. On the one hand, the
interaction between governmental agencies is itself a coordination
issue. On the other hand the existence or absence of coordinated inter-
action among relevant governmeptal agencles can facilitate or hinder
efforts at coordination of and within an R/D&I system.

Third, questions need to be raised as to the type of administrative
processes that woul?l be most relevant, realistic and effective between
a funding agency and the social science R&D field. Here, for example,
agency administrative coordinating mechanisms that are appropriate for
development may be inappropriate in relation to research. Similarly,
agency administrative coordinating mechanisms that are appropriate for
a "mature" R/D&I systam, field or function ﬁéy be inapprOpriéte under

conditions of "immaturity'.

A fourth important administrative process issue has to do with the
nature of coordination. When we think of coordination, we probably
usually think of it as a "managed" process -- i.e., a direct and
directed activity with some person and/or organization having respon-
sibility, authority (forﬁal and/or informal) and the requisite
resources. Here, the primary organizational mechanisms for coordination
would be authority and decision making. Such decision making heuristics
and algorithms as PERT, MBO, program control, etc. migh; be used.

Issues of power, authority and control would be relevant.
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However, coordination is not solely a matter of management in the

context of formal relationships. Coordination may be needed, and

' may occur, among people, organizations and systems which are separate

and distinct and have no formal relationships (though informal relation-
ships may exist). Here, coordination may occur either. (1) through a
process of "ieadership" by one or more of the involved parties or (2)
through 4 more "emergent' process (i.e., whe.e it would be difficult
to find éﬁ active, direct, concerted process of initiation and m#inﬁ
tenance. Facilitating and capitalizing upon emergent processes of
coordination could be especially important under conditions of relﬁtive
immaturity of an R/Del system. At the same time, there are potential
dangers such as the development of "fads"; collusion to use certain '
R&D outputs and to ignore others in order to “score political pointa!;
to gain a competitive advantage or to protect one's vested interests

in particular theories o. methodologies; etc.

Thus, monitoring of emergent coordination processes would be a critical.
administrative processes consideration. This, however, implies some

) ]
organization being in a "lead" position, with an "overview' perspective

of the R/D&I system's coordination capabilities and needs.

6. Personnel Base

In relation to the issue of coordination, four particular considera-
tions szem especially important in an examination of the personnel

base for R&D in the social science context.

1) The nature of knowledge in the social sciences is often
guch that the knowledge base 1s not so much to be
found in such mechanisms as journals and the like as
it is to be found residing in and being carried around
by social science personnel and, therefore, in the insti-

tutions to which social science personnel belong. Thus,

*
This concept of a '"lead" position or role is discussed more fully later.
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in a very real sense, coordination of information flow
and coordination of the personnel base are two sides

of the same coin.

2) The personnel base is significantly impacted by the
nature of the marketplace for the talents and services
of social science personnel. Here, consideration would
be given to the conditions that affect the ability of
various social science fields and disciplines to attract
competent personnel; the conditions that affect whetre
social sc¢ience personnel want to be; and the c-nditions
that affect what is available to them. These factors
in turn affect such issues as how and when centers of
excellence will appear, can be created or not, etc.

‘ 3) The level of maturational development of an R&D system
will affect such personnel base issues as linkages
among system personnel, the ability of the field to
attract and retain competent R&D personnel, the rate

" at which new personnel can be trained (which depends
to a large extent on the size and quality of the
existing perspnnel base which would provide the

training).

4) Linkages among personnel (through such mechanisms as
invisible colleges, informal networks, relationships
among teachers and their former students, etc.) are

often difficult to identify. Coordination thus. is

e

often highly problematic -- i.e., we may not even

know who all of the relevant personnel are.

Seen from these perspectives about the social science R&D personnel
base, coordination would have several meanings and purposes. For

example:
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l? Coordination would inilu43.increasing awareness within .
'the’R&D system about where various personne; areAlocated; ..
who is working on what; who is involved in what networks
and invisible colleges; and qhe like. wxa

2) Coordination would include developing and maintaining ‘
linkages among R&D personnel.

3) Coordination would involve system building and maintenance.
4) Coordiﬁation could mean the use of funding to "smooth
out”" the ‘impact of marketplace fluctuations on the.
personnel base. ‘

7. Funding ' .

A number-of issues discussed in relation to other R/D&I features affect 1
the funding process for social science R&D. For example: fluctuations
in the legislative nature of the economy; the‘political nature of the
appropriations process as it affects the levels, constraints upon (in

the form of directions regarding agency missions and programs), and
stability of funds available to governm;ntal funding agencies; the
variety of funding agencies.

Of particular concern here is social science R&D coordination in relation

to the funding agencies themselves. Here, three points should be made:,

4

1) Analysis of coordination issues must take into consideration
not only cgbrdination within a particular funding agency but
also among funding agencies, several of which may be funding
(or perﬁaps could/should fund) related social science R&D : .
activities —- but are doing some from their own (sometimes
dissimilar and even conflicting) perspectives, interests,

understanding of agency mission, etc. . ' -

b
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2) Generally, we would expect several social science disciplines
 or fields to be relevant to-a funding agency's mission, thus
requiring the agency to coordinate its activities across

disciplings and fields. , ’

3) A funding agency that funds activities in more than one R/D&I
function must deal with the coordination tensions that will
arise from the fact that coordination mechanisms and proc~sses
that are relevant for one R/D&I function may not be so relevant
for other R/D&IL fﬁnctions.

S _ *
8. Information Flows

5

- %

Information flows for social science R&D are to some extent constrained
by the nature of the subject matter, by the level of maturational
development of social science R/D&I systems, and by, the diffuseness that
tends to characterize the social science R/D&I context. The subject
matter -- human beings and their organizatiqns -- does not easily lend
itself to precise, simple and certain description. Thus, in the

social sc%ences, there are significant difficulties in developing
agreement‘on terminology to be used and on the exact meaning of termin-
ology that:is used. This cannot help but haﬁper the information flow/
communicatipn processes within and among social science R/D&I systenms.
The low level of maturational devélopment‘that generally characterize
social science R/D&I systems would mean that there are likely to be

significant informapion fiow gaps. The diffuseness that tends to

characterize social science R/D&I systems would mean that development

and maintenance of system-wide information flows (and information flows
among the R/D&I systems of variau; disciplines and fields) would tend

to be a difficult and long-term process —- especially under conditions

of generally low levels of system maturational development. For example,
universities may be linked by "invisible colleges", various periodicals,
etc. -- but these linkages may be limited to particular "sub-sets' of

a discipline or field.
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9. Innovations

The nature of innovat! .s in the social science context can be under-
stood only when we recognize that people are central to the innovation
itself. This simple fact has profound implications for coordination of

social science R&D. This can be seen in a number of ways.

First, social science innovations involve people change -- gometimes
directly (as in innovations dealing with behavioral and aqtitudinal
change) and sometimes indirectly (as in program or even equi.pment
innovations which require new ways of thinking or of doing one's work).
;In this sense, social science innovations are inherently political
events which involve values, vested interests, gocial arfangements and
the like. |

Second, soclal science innovations may well involve people who do not
have perity in terms of power to influence the use of the innovation
and/or in terms of the benefits they will gain from an innovation.

e  Indeed, it may be the case that some will "lose" if an innovation is

\

adopted. N

Third, social science innovations may require people to work togethexr who

simply do not want to work together (for whatever reason).

Each of the above characteristics of soclal science innovations can lead
to resistance to an innovation -- and this resistance tends to ''spill

over" to related efforts at coordination.

There is yet a fourth aspect of social science innovations which should
be roted here. Coordination may itself be an innovation in the sense of
bringing people and organizations together in ways they had not been
before and with outcomes that would probably not be present if they

were not brought together.

()
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*
10. The R/D&I Functions

¢

A number of aspects of the R/D&I functions in the social science context
would likely be relevant to the issue of social science R&D coordiration --
and indeed, each should be examined separately both to provide a better
understanding of how they impact the coordipation issue in ggneral aad

to determine coordination needs, issues, opportunities and barriers

among and between the various social science R/D&I functions. Here,
héwevet, we limit our observations to a few which seem especially

relevant.

R&D in and of itself, involves varying degrees of uncertainty. Résearch

'(especigll§ basic resear:h) is almost definitionally a highly uncertain

process —— it is not known in advance exactly what will be found, where
it will be found, how long it will take, what methodologies will be most

~appropriate. The descriptive ferminology problems noted earlier add to

the level of uncertainty in the social science R&D context, as does the -
tendency of issues to be "non-disaggregable". The value-ladeﬂ nature of
the social science context adds uncertainty at the point of identifying
needs and at the point of determining the knowledge utilization impli-

cations of social science R&D ouébuts.

Note must also be taken of the fact that R&D is a part of a more total
process of innovation. Thus P&D coordination as an issue must be
considered from several perspectives: coordination within researxch

and within development; coordination between and among all of the R/D&I
functions; coordination of R&D with the 'dcwnstream" issues "f user

needs, persﬁectives and capabilities to use R&D outputs.

Finally, note must be taken of differences in the needs and perspectives
typically assoclated with the "sub-cultures" of R&D (as well as of the

other R/D&I functions). For example, differences between the levels

[

*

Need identification, research, development, production, disseminat ion/
diffusion/marketing/distribution, acquisition, implementation/utilization,
support services, evaluation research.

) »»
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of uncertainty and ‘between the "time ﬁorizéns" of research and develop-
meat complicates R&D coordination issue. On the one hand, aoordination |
mechanisms relevant to research are not likely to be so relevant to
dévelopment,-and vice versa. On the other hand, coordination between
research and development must deal wiép the tension created by the

respectiva‘differepces in coordination needs and mechanisms.

11. Research on R/D&I

.

In general, we may say that our knowled,. “out social scienée R&D
systems (and, more, comprehensively, R/D" systéms)’te;ds to be very
limited -~ we generally do not have "muys" .-f social science R/D&I N
‘systems which would tell us *'.0 iz working -on what issues; what '

linkages exist among resear :hers or developers, across disciplines

and fields, between researchers and users; levels (and differences in
levels) of maturation among tha variovs R/D&I fuuctions, organizations N

and systems. -Research on these aspects of svcial science R/D&I would

-help cla ify tre nature of social scierce R&D coordination issues and

needs.

L}

A

5@ 13. The Social Science R/D&I Context in Summary

Analysis of the social science R/D&I cor*ext reveals thac it is a
" multi-faceted, uncertain. oftén diffuse, value laden and political
context. More importantly, t! sse characteristics combine to pravide
a multitude of tensions with which social scilence R&D coordination
aust contend and resolve (to some extent —-- obviously, times even
inappropriate, to attempt resolution of ail possible tensions). -  To
11lustrate: “politica’' process considerations may well conflict with
‘technical ™ RéD corsiderations. As a creative process, R&D "challenges"
whet 13 known and "éccep:able". R&D -equires a high degree of autoaomy,
vet also requires linkages. There are different (and often conflicting)
needs, interests perspectives anc values of diffevrent organizations and

of the cultures and sub-culturcs of sccial science disciplines aud €ields

and of the various R/Lal functions.

i




It is especially imporiant to note that "ééofdination"_is "in the .middle"
of these tensions. The uncertainty, diffuseness,ietc.f;f“theHSOQial
science R&D context increases the need for coordination.on the oné'hand-mm_ .
and the difficulty of coordination on the other. ‘It is also important B
to note t#a; while most of the R&D coordination néeds and difficulties

relevant to the social science R/D&I context are élso relevant to other

"R/D&I contexﬁs, these needs and difficulties appear to be even more

1

problematic fér social science R&D.

II. TMPLICATIONS FOR COORDINATION OF SOCIAL SCIENCE R&D

A number of implications fur social science R&D éan be drawn from

an analysis of the social science context.* Facst, serious questions
could be raised both about the validity of any coordination purpose
’%.,e., any coordination purpose which is valid from one party's perspec-
tive is likely to conflict with the purposes of other relevant parties)
and about whether the benefits anticipated (and the high level ¢’ uncer-
tainty and risk involved) are worth the cnsts involved. While it 1is
wise and proper to be fully cognizant of the problems attending social
science R&D coordination, it is pnt wise and proper simply to ''give up'.
és we will note below there are coordination processes and mechanisms
which are appropriate for precisely the kinds of conditions that exist

in the social science R/D&I context.

From the perspective of the political nature of the context, we would
. expect that to the extent that social science R&D systems aré affected
by political dynamics, so will social science R&D coordination. More
specifically, the nature of the sociui science context is such that,
to a si nificant degree, R&D coordination may itself be seen as a
political process‘in the sense that social science R&D coordination

will quite often involve compromises in relation to values, Interests,

*
We are here only summarizing a more complete discussion nf the impli-
cations presented in the Radnor, Hofler, and Moran (1977) paper.
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purposes, etc. and in the sense that it will at times directly involve
parties who are themselves involved in governmental "political

procasses.

From the perspective of the socio-cultural dynamics that impact socia.
science R&D, we may note that the focus and impact of specific social/
cultural issues and concerns tend to change over time. T‘m;s, on the
one hand, social science RSD will tend to "be coordinated" with the
social/cultural issues of a given historical period simply by being
"pulled along" by the momentum of these issues -- or, conversely,
"held back" by the inertia of the absence of a driving societal concern
- for a specifié issue. On the other hand, social science R&D may be
"eoordinated" with soclal/cultural issues in a more proactive seunse --
i.e., by active efforts of social science R&D personnel, organizations
and systems to "take advantage of' existing societal concerns or tu
attempt to "awaken" or "build up" the level of societal concern about

particular social issues.

From the erspective of social science R&D system maturation, considera-
tion should be given to coordination mechanisms and strategies which

(1) are relevant to a given stage of maturatiou and (2) can facilitate
trancition from one maturation stage to another -- i.é., when specific
~oordination strategies and mechanisms are appropriate depends in part

-u “he developmental stage of an R&D function, organization, system.
Given the relatively young, undeveloped maturational level of social
science R&D and the high level of uncertainty and diffureness, we

would expect that a somewhat loosely crchestratéd, mixed set of coordina-
tion strategies and processes would be most appropriate for social

sclence R&D coordination.

From an overview perspective of all the dynamics involved in the social
science R&D context, it may well be that the major "gtrategy' for
s cial science R&D coordination shculd be to encourage, facilitate,

support and utilize those coordiration mechanlsms and processes which



emerge naturally within and across the relevant social science R/D&I
systems. The diffuseness of social science R&D makes a 'manageu’
process of coordination problematic at best -— and certairly questions
could (and would) be raised as to whether social science R&D coordina-
tioa should be "managed" in a formal, controlled sense. Further, it
is not really pragmaticali, possible to identify and/or develop tele-
ological, national-level .ynes of soclal science R&D goals. Thus,
from a broad perspective, tliere is rarely a clear picture in social
science R&D of what is to be (or should be) coordinated and why. In
this context, having "emergent" coordination as a major '"strategy"
permits multiple coordination purposes to be served and multiple
strategies to be used. It also builds in a "fail-safe" so that il
one aspect of social science R&D cooxrdinmation "fails' the rest of
social science R&D coordination does not also automatically fail and
so that the parties involved in the "failure" will have other coordina-

tion strategies and mechanisms to which they can turm.

‘?

)

Of course, "emergent' coordination processes need not and should not
be the only type of coordination strategy utilized -~ more directly

"managed" strategles are appropriate at times.

Further, it must also be noted that there does remain a need for some
kind of orchestrating aﬁd linking of "emergent' coordination mechanisms
and processes. Furthexr still, it must be recognized (as noted earlier)
that there are limitatidns, weuknesses and the potential for dysfunc-

tional consequences in emergent coordination mechanisms and processes.

Another implication for R&D coordination that may be drawn for analysts
of the social science R&D context is that there is a strong need for
monitoring -- of the social science R&D context to identify coordina-
tion needs, gaps, etc.; of the impact and effectiveness of various
coordiratior mechanisms, processes and strategies; and particularly

of "emergent" coordination (to determine the appropriatei.ss of emergent

coordination in any specific situation in terms of opportunities, barriers

and pntentially dysfunctional consequences).

) re .
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Fi;ally, the diffuseness and uncertainty of social science R&D on the

one hand and the role of an "emergent' strategy of coordination on {

the other, we begin to see that there is a significant place for --

we would suggest a need for -- lead oles in social science R&D coordina-
tion. Such lead roles could include: gatherxing and disséminating
information about various facets of social science R&D; monitoring;
filling "gabs"; facilitating linkages; encouraging and support
appropriate new "emergent' coordination mechaenisms and pracesses.

Such lead roles could (and to some extent probably will) be performed

by a variety of organizations (e.g.: universities, private and govern-

mental funding agenciés, socia! research and development organizations).

At the same time, powever, consi .eration should be given to the appro-
priate roles of lead agencies — i.e., agencles which have a broad

enough perspective to see the "broad picture' of soclal science R&D -

coordination but which does not Have the focma! authority for direct

management of "all" R&D ¢oordination in any social science discipline
or field. To raise such an issue might, of course, raise the "specter"
of centrélized,'monolithic, authoritarian control of social science
R&D. Such is not the intent here, and would be an extremely difficuit-
task to accompiish at any rate. Rather, it is being suggested hera:

(1) There is some need for such an >verview perspective (which

does not imply av. rall "management'.)

(2) Such a;y cies do in fact already exist -- i.e., iLederal govern=-
ment agencies are from time to time mandated by the Congress
to perform what ire in effect (in not so specifically stated)
"lead oqency" roles. These agencies can and do have a pru-
found effect on the nature of social science R& — i.e., they
do impact what is done in social science R&D and how it is

done..-

(3) Thus, the isrue is not whether there should or should not be
"lead . jancies" -~ they are there. Thus, the real issue is:

what are the appropriate roles of lead agencies.

“



III.  CONCLUSION

3
The concept of coordination is used with variety understanding about
what "coordination" is. Most commonly, the concept of coordination
is probably most often understood to refer to issues of timing,
resource allocation and integration in relation to specific prograwms,
projects and other organizational (or inter-organizational)
activities -- and in relation to the activities of personnel, in-
volved in these specific programs, prdjects and other orgaaniza-

tional activities. ) I

Wwh.ile such a concept of coordination is valid, and certaiuly is
critical in relation to programs, it is also a liighly limited under-
standing of coordination. Fr:om such a perspective, analysis would
likely be limited primarily to designing administrative coordination
mechanisms such as PERT, MBO and program planning processes =-- with
consideration being given to jnter-organizational relationships and
perhaps organizational development (0D) process insofar as these
are perceived as important or useful for the timing, resource al-
location and integration issues noted above. '

It is our view that the concept of coordination must be understood
from a broader perspective -- a peFSpectivé which focuses on the
nature and needs of a total process of innovation; which considers
the meaning of coordination in relation to a total process of in-
novation; to an R/D&I system of whi~h specific organizations and
their programs. etc. are a part; in relation to the larger context -
within which the R/D&I systems and its organizations, prugrams and
personnel ex.st and with which they interact; in return to R/D&I
system needs and purposes as well as the needs and purposes of

organizations and their programs.

From the perspective of such a broader understanding of coordination,

we have in this analysis attempted first to gain an understanding of
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the context of social science R&D in .rder to understand how this
context impacts and can be impacted by social science R&D coordina-
tion. From this perspective and from such understanding of the
social science context, we are led to raise issues of R&D system
maturation, emergent processes of coordination, local roles and
\\ ' agencies, and the nature of an problems associated with the purposes
- social science -R&D coordination might be intended to serve. These
are, we beiie@e, the types of issues which are critical for R&D

coordination in the social sclence coatext,.

. 25:;1
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EXECUTIVE SUMMARY

Analysis, Selection and Planning
of Programs and Projectsciy the
Division of Industrial Energy Conservation
of the Energy R&D Adminiétrgtion

The Industrial Energy Conservation Division (INDUS) of the Energy
Research and Development Administration (ERDA) has a mission which
is broad in scope (covering many industries and various types of
energy), requires consideration of many cohplex factors and consid-
erations (e.g.: technology development; user dynamics; political,
legal and sociaiﬂdynamics which impact both technology development.
and technology usage); mnust often be accomplished under conditlons
of high uncertainty or risk (e.g.: whether the development of a
particular new technglogy ds feasible, will be accepted gnd used

by industry); may involve conflicting.governmental goals (e.g.:

the potential that usage of energy saving methods or technologies
may conflict with pollution reduction goals or with national

employment geals). Further, consideration must be given to the fact

_that INDUS must accompllsh its mission in the role of a lead agency ——

i.e., that there are other agencies and institutions whose concerns
and missions overlap the mission of INDUS; that other organizations
(specifically, the industrial users) have a large degree of ultimate
control over the accomplishment of INDUS's mission. Further yet,

it is the nature of being a governmental funding agency that there
will be a "multitude of voices" besetting and beseeching the agency —-
each claiming to havevan iﬁportant contribution to make which requires

- INDUS's attention and funding.

INDUS™s faced with many complex and often uncertain decisions.
Thus, INDUS needs to have a comprehensive yet manageable, pragmatically
useful program planning/project selection which can take into consider-

ation a large and interactive set of complex considerations. The

P a7



Nortuwesﬁérn University Center for the Interdisciplinary Study of

Scieace and Technology (CISST) is currently working with INDUS to

design just such a program planning/project selection system. This

report (on Phase I of our work) provides the initial framework of

this syszsm. This system is being desirned to:

1)

2)

3)

Permit program level definition and planning

. Distinguishes programs from projects

. Provides programmatic rationale

. Allows for synergy and balance across and within
programs in terms of:
. time frames for development and ytilization
. type orf projects
. scale of cost, efforts and energy savings
. risk
. activities within INDUS

. coordinates and orchestrates programs and projects

Encourage broad and systematic consideration of barriers,

gaps aund oppoxtunlties that- can be encountered by either

programs or projects in both the near and long term

. Goes beyond current considerations (e.g., as in the
scoring model, in MOPPS and in intuitive efforts)
. Has been designed to be relatively simple in use by:
. zeroing in on those factors likely to make a real
difference in any given cuse

. providing for different levels und stages of analysis

Develops a systematic and accessible Organization Memory

in a Data Base

. Captures and organizes data on critical factors

. Keeps a live record of programs and projects (on-going,
in a "hold" condition and even previously rejected)

. Keeps a live record of organizations and people likely
to be of value to the Industrial Energy Conservation

Program

)
<3



Is programmed tu be triggered when information is needed -
and to- trigger certain activities as the need arises. e

2
NEC N

ﬁg. _ £) Provides for a systematic monitoringAprocess during both

program and projec. planning and impleméntation stages

.« provides information for evaluation, ? _
"+ provides cumulative information for future use - . o

ig?} 5) 'Provides uggervlevels of Danagement with an on~poing flow

of :ln°omation on Erogram and project progress with appro-
priate contrgl and milestona checkpo ints, . -

R 6) Makes consideration of dissemination and of indust;x utili- .
| ' : zation an qrpli cit aspect of plann;ﬁg. - - ‘f”%

¥

., e

i?: ' The program/planning/p:oject”éelec:;qh]system is being designed to

S permit and'faéilitaté interactive analysis and planning at four .
levels: ' C | . -
??- ' 1) Mission aﬁeas == analyzed in terms of types of industry and ;

5 .
types of energy sources : ) , e

;
' 12
L]

2) Programs —- analyzed and developead in terms of coherent )
areas of o?portunity for energy .conservation,
‘ :
3) Program/préiect interface -- used to select projects in'

terms of balance and Synergy across projects and in Lcrms
of "fit" with program and mission area goals; used to

inform the |program planu’ng process

4, Projects - analyzed and developed both as singular activities
and in terms of synergy and balance with other projects

within a program.

€,




‘ro be the most. relevant and critical for INDUS, specifically: .
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The program planning/project sclection system is being designed to . -

permit and facilitata, within each of the above levels of analysis. {

§foo o . . : - RS

and planning, manageable and effective analysis of the broad range. Lo

: T ' . ) * A

of critical factors. ' This is“accomplished (1) by focuaing.consldera« . S

. [

‘tion on those specific environmental and resource factors which appear ~ .° '3

. . 3

(1) general infocmatlon, (2) tcchnolo&y' (3) production; (6) wmarketing;
(5) resources; (6) legal and (7) administrative. At the project

level, the level and 3cope of analyses are (ifferentiated in temms

of the size, complexity and importance of the ptogram/proje;t and o
in terms of whether the unalysis in.perfbrmed ducing tuitia) or

later stages of planning. An initial sexies of illustrative "analysis

questions" have been developed for cach of the above sets of factors . =~ 7
dAn the mission areas/program and the érojéct analyses. At the e
project level, these 'analysis questions' have been developed at

three levels of specificity and depth,

K I v | .

[ \\ W
. ' - -_-'-,}
An initial set of general procedures has been designed and are pro- ,;%

vided in v...s report. They have been designed to provide:

1) A sgitple {low of needed ac:ivitiéa o _

2) Clear and non-ambiguous authority points for decision
3) Integration with existing procer ires and forms s
4) BRalance of act . vities to aveid overioad in the system
%) Visible results at start of activities

$) Clear results in temms o1 program snd project pianning

and implementation.

The general procedures basicailv involve 4 serpen of alepy in whi

an analyst i{s brought to ask himseli wvhao are those critical tactors
or stages itun the énvironment and 1o the R&D and the delivery nystons
which represent major potential barvier. , diffaiculties, gips, oppor-
tumitivs or alternatives whach “\h()u"x d by tatken tpto dicouat o

marine Yeadin: decistaury, olan., or, [ ISCEPUE UL AR IO CURVL AL S TR T PR
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with? What resources, time etc. will be required? -Does the analyst
have sufficient information to make the type of quality decision
needed to proceed, etc.? At all times the system attempts to capture
and structure the relévant information developed during analysis or
coming in at any time from any source into a data base that will
aid in future decision making - hence gradually upgrading, building
and recording an organizational memoryfthat can be used by either
the same or other (including later new) pexrsonnel in the Division. .
Included in this data base is an on-g&ing record of programs and
projects entering the system, being reviewed and/or implemented,
~in a hold conéition (and why) or rejected (and why), personnel and
organizations with whom the Division does/has_(or should) work, etc.
INDUS currently has many of the elements of the type of program
and pfoject planning system described above -~ e.g.: the scoring
model, the MOPPS, the technological and economic analyses. However,
there are numerous critical factors which are not adequately con-
 gidered currently. Further, the current INDUS pr;cess focuses more
strongly around individual projects than around project synergy and
balance, project "portfolios'", program analysis and development. It
is our contention that INDUS must operate on a well planned and com-
. prehensive program management system. The ad hoc support of indi-
vidual projects, no mat.sr how good each is on its own merits, fails
to provide the kind of sustained, balanced and synergistic effort
that is nceded for the overall Division industry program to have
the impact needed and possible. We Fave taken some first steps in
providing a rationale and framework within which programs may be
defined and constructed so as to meet Divisional goals and be responsive
to the overall: contextual conditions in which such programs wili be
implemented. |

o0
The full report provides a more detailed discussion of the above

considerations and includes the first, initial drafts of forms, flow
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charts and "analysis questions.'" These are the result of Phase One
of our project for INDUS. They are based both on (1) our knowledge
and experience with R&D and innovation systems and processes and

(2) our current unferstanding of INDUS. These forms, flow charts

- and "analysis questions" must be understood as being tentative and
illustrative. They must now be more specificelly tailored to the
nature and needs of INDUS through a process of interaction with INDUS
pefsounel. This is the focus of our Stage Two efforts —- aloné

with a comprehensive anaiysis of a mission of program area to more
concretely demoﬁstrate the power and usefulness of the typé of

approach we are suggesting.

o

Jﬁg :



Section

I.

II.

III.

“IV.

V.

TABLE OF CONTENTS

INTRODUCTION AND OVERVIEW « ¢« « « ¢ « o o ¢ o o &
1. Purposes and Outcomes . . . « e e e e

2. Major Components and General Flow of Procedures

3. The Need for a Contextual Program and

Project Planning System . . « « « ¢« ¢« « « o o
4. R/D&I: Research, Development and Inmovation .
.So Overview of the Text. « ¢« « ¢ ¢ ¢ o ¢ ¢ ¢ o &

THE PROGRAM LEVEL « &« « « « « o o o o o o o o o o
Stage One: Comprehensive Contextual Analysis
. of Mission Areas . . « ¢ « ¢ ¢ ¢ ¢ ¢ ¢ o o .
Stage Two: Develop Matrix of Mission Areas .
and Identify . « ¢ ¢« ¢ ¢ ¢ ¢ ¢ 4 ce 0 e e . e
Stage Three: Preliminary Information: aud
Contextual Analysds. « « « « « ¢« o « « o &
Stage Four: Comprehensive Contextual Analysis
Stage Five: Action Plans
Implementation Plan. -
Strategic Plan . . . .
Monitoring Plan. . . .
Rer urces Plan . . . . .
Questions for the Program Level

. . . . - . .

g

THE PROGRAM/PROJECT INTERFACE + ¢ o o ¢ o o« o o &

THE PROJECT LEVEL . . ¢« ¢« ¢ o &
Stage One: Initial Screening .
Stage Two:. Project Evaluation.
Stage Three: Project Selection
Stage Four: Action Plans .. . . . .
Preliminary Contextual Questions - Introduction
Illustrative Discussion of Selected Questions . -

v

APPENDICES ¢ ¢ o o o o o o o o s o o o o o o o o o
A. Purpose and Description of the Hold System - -
B. Energy Conservation Data Base . « « « " .

C. Monitoring. + + ¢ « ¢ o ¢ ¢ .
D. Excerpts from CISST Report'to INDUS

in May, 1977
E. The Market Oriented Program Planning

Study (MOPPS) . . . o . . . .‘ s e PR « o »
¥. The INDUS Resource Allocation 'ScoringfModel. .

13
20
23

26
30
33
36
37
38
39
63

71

87
89
89
91
91
100
112

119
120
123
135
138

140
144



" I. INTRODUCTION AND OVERVIEW

This report is the first stage in the development of an operational
form of a comprehensive program and project planning system being
developed by the Northwestern University Center for the Interdis-
ciplinary Study of Science.and Technology (CISST) for the Division

.of Industrial Enetrgy Conservation (INDUS) of the Energy Research

and Development Administration (ERDA). In this introductiong we

.will overview (1) the purposes and Outcomeas of the contextual

program and project planning syétem; (2) the major components of
the system; (3) the need for such a system; and (4) the flow of
the text of the report.

A
In this first stage of designing a comprehensive program and project
planning system,our purpose ﬁas been to develop the design to a
point where it is rich enough to permit discussion and analysis
between CISST and INDUS personnel. While the design developed thus
far has taken into consideration the nature and mission of INDUS,
it now becomes.necessafy (in Stage Two) to have ongoing refinement &
to meet the specific ﬂeeds and requirements of INDUS. In particular,
we may note that the forms and ''question lists'' presented in this
report must be considered to be illustrative first drafts which cannot
be finalized without the fairly extensive, CISST/INDUS interactions of

stage two.

-

1. Purposes and Outcomes

@

L4

The primary purpose of the program and project planning system being
suggested for INDUS is to enable INDUS to make specific program

2105
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and project level decisions which are grounded in a compreheasive
knowledge of the broad rangeﬂgf.factors which cai impact (1) program/
project selection, 1mp1ementa£ion, monitoring and evaluation; and (2)
dissemination and utilization of INDUS energy conservation praﬁ%g@lé;
project outcomes in the industrial and agricultural sectors. In

other words, the system is designed to focus program/project planning

on both the knowledge production R/p&I 1ssues and the"downstream"

' knowledgeutilizatton1ssues of dissemination and utilization. Thus,

in addition to economic and technological factors, the suggested system |
provides for analysis of the potentially critical features of the over-

all context of industrial energy conservation such as:

1) potentially critical factors in the environment (political,
legal, social); ’

2) potentially critical factors in the R&D and delivery/utilization
systems (i.e., factors which affect need identification, research,
development, production, demonstration, diésémination, acquisition, ~

implementation/utilization, service, maintenance); and

3) Fotentially critical system factors such as the personnel and

institutional bases, information flows, etc.

Through an analysis of this broad range of critical contextual
features, ar identification can be made of major potential barriers,
opportunitites, "gaps', linkages, glternativés.‘"Further, it is to be
emphasized that such a comprehensive analysis permits (indeed requires)

consideration bf downstream issues of dissemination and utilization of

R&D cutcomes at the point where industrial energy conservation R&D pro-
gram and project decisions are made by INDUS. Finally, consideration'isr
given both to near term and long term implications.of (and factors affect- -
ing) programs and projects. Thus, the program and project planning sys-

tem is more comprehensive than either the current ‘Scoving Model used by

20 n
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INLUS or an "intuitive" approach.

At the same time, the ;§§tem has been designed to.be relatively simple

to use -- takirg into consideration the normal organizational constraints

of limited time and resources. Thus, the initial analysis is a broad,
"rough cut" analysis desiéngd not to provide "complete" information but
rather to identify those factors which appear to be critical. Thus,
time and resources can then be focused on in-depth analyses of a
smaller set of selected issues. Further, at the project level, the
depth and intensiveness of analysis has been tailored to the maganitude
of the project -~ i.e., a $250,000 project would receive a mwuch more
extensive analysis that would a $25,000 project. Forms for written

‘analysis are simplified -- with the analyst sel=cting relevant issues

for analysis from an "accompanying' list of "possible" questions/issues.

-.-It 18. also important to note that the system distinguishes between

mission areas, programs and projects. Thus, projects'are not considerad
in isolation but in terms of "portfolios" (i.e., programs) to allow

for synergy across projects, orchestration of R&D with utilization of

.R&D outcomes, and balance in terms of scale, time horizon, risk and

type of project. By relating programs to INDUS's mission areas,
the proposed system similarly provides for synergy, orchestration and

-balance at the program level -~ and, very importantly, provides a

rationale for program selection.
-

{"

‘An important aspect of a comprehensive program and project planning

systém is the development of a syscematic and accessible organizational

memory in a comprehensive data base.~ This memory ‘unction organizes
and stores information about critical contextual factors obtained,
through various contextual analyses performed during program ang
project planning. It organizes and stores information about organi-

zations and people who might at some point be of value to inddstrial

O
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energy conservagéon programs and projects. It includes a record of
all programs. and projects -— including those which have been rejected
or placed on hold.

Two aspects of the program and project planning system are
important from a management perspective. First, it provides a manage-
ment at all levels with appropriate control and "milestone" checkpoints.

' Second, a systematic monitoring process provides (1) an ongoing flow
of information for decision making at these checkpoints; and (2)
information with which to expand and/or update the orgayizational

memory,

Finally, we may note that.thé proposed system provides for ongoing
review of programs and projects so that they can be modified as

conditions warrant.



2, Major Components and General Flow of Procedu.es

The comprehensive program afd projec: planning s . :au be described

as follows in terms of its mator components:

At tge Progrmn_Level
- . . Definition and Input
o . Planning and Analysis

. Implementation

. Data.Base

) , . Monitoring and Control . : /Awﬂ
. ' p

A Program[Project Interface

At the Project Level

. Input
K Planning and Analysis
« Implementation

"« Data Base

. Monitoring and Control

! These system compomnents are shown in Figure 1.

The CISST contextual analysis framework includes nineteen contextual
features which provide a comprehensive base for analysis and planning.
In the system being proposed for INDUS, these have been distilled

into seven important contextual areas which appear to have the greatest

impact upnon the Nivision:

1) General Information

2) Technology

«
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4)
L . 5)

7)

6)°

Production »

"Marketing

Resources
Legal
Administrative

A number of prdgrgm and projeé; level questions are being developed

in each of these seven contextual areas. A preliminary set of questions
are iqcluded in this report. These will be further refimed in light
of discussions with INDUS.  Several comments should be made about these

questions. 7 : ¢

“ e 1)

2)

3)

5)

The question lists prgsented in this and our final réport are -
distilled from much more comprehensive 1ists of questions whicﬁ
represeﬁt a broad revie& of the literature (Radno>, Spivak,
Young and Hofler 1977). At the same time, our question lists
will be'®riented specifically tdéards thé nature and needs of

INDUS insofar as we are able to do so.

v

- The planning system is designed so that additional questions

result from mission area ardd program level contextual analysis.

The "formal" question lists which are to be used in the progrém
and project planning systems will be a synthesis
of the above —— thereby representing a proper balance between

conceptual and context-specific perspectiv.s.

‘The analyst us;s the question lists as a guide —- selecting for

analysis those which are most critical for a specific program

or project.

At the project level, the questions are designed in three
levels of intensity and specificity, to be used according to
the complexity at magnitude of a project. Thus, only the mor-
general questions would be applied to a small scale project;
whereas all three levels of questions would be applied to very

large-scale projects.
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The general flow of procedures in the system (illustrated in flow charts

and‘ﬁorms) has been designed to provide:
' ' -

1) Simple flow of needed activities R

2) clear and non-ambiguous authority points for decision
. 3) integration with existing procedures and forms

4) balance of activities to avoid overload in the system

45) visible results at start of activities

6) clear results in terins of program and project pianning

and implementation.

Basically, the general flow of procedures involves a series of steps
in which an analyst is led to ask: What are the critical contextual
factors (as described earlier) which represent the major oppnrtunities,
ﬁa;riers, gaps and alternatives which.should be taken !nto account in
making program and proje~t decisioms, allocating ve..ources, etc. The
procedures, lead the analyst into an examination of how could/shkould
thése factoxs be &galt with; what resources and time will be required;

- who must be involved, and how; what information is needed to make

a decision at any decision point -- and whether or not the information

. 1s available (or can be obtained, and at what cost); etc. Further

(as has already been notad), the system attempts at all times to capture
and structure the relevant information developed during analysis (or
coﬁing in at any time'ffom-any source) into a data base that will
aid'iﬁ future decision making -- hence gradually building And upgrading
an organizational.memory that can be used by personnel throughout

fhe bivision (including personnel hired later).-

A set of forms are included to illustrate ways iﬂ wldich such forms
might be developed. ‘While the final report will further "fine tune"
these forms in light of d;scussions with INDUS, it is not oug intent
to provide a "finished capy" of forms and questions. Rather, we
recognize and affirm.that such forms can be best developed (and will
tend to have more acceptance when developed) by an organization's own

staff.
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3. The Need for a_Comprehensive Program and Project Planning System

There are three basic considerations which point to a need for INDUS
to have such a program and project planning system. First,

" there is a need for INDUS to be comprehensive in its planning processes.
Specifically: - '
1) O§yiously. as a Division within ERDA, 'INDUS has a primary

_ concern with R&D for industrial energy conservation. At the

‘_‘ gamé time, the.mission of INDUS focuses on obtaining

utilization of industrial energy conservation R&D outcomes.
Thus, it is imperative that "downstream" issues of demon-
stration, diffusion/dissemination, user acquisition, user
implementation/utilization and evaluation of utilization be
an integral part of INDUS's planning process for R&D programs

and projects.

~2) INDUS's program and project p'- .ing processes must be able

to take into account the diffe : tial needs and requirements

of different types of programs and projects —- i.e., whether
the program)project involves need identification, research,
development, production, demonstration, diffusion/dissemination
or some combination of these. Similarly, INDUS needs to be

able to determine what mix and balance across types of programs/
projects is needed (and/or required because of interdependencies

among programs or projects) within each of its mission areas.

3) Program and project planning must take into consideration
a broad range of contextual factors which may critically
impact the success or failure of a program or a project.
Thus, consideration must be given to the legal, social, political,
economic and technological environments. Consideration must
also be given to R&D and user system factors as the persomnel

- and institutional bases, information flows, funding, levels

. 3
e :




of maturation or development, etc.. Program and project

" - planning processes must be capable of 1degtifying, within
the broad range of potentially relevant contextual factors,
those specific factors which are particularly critical for

a specific program or project.

Second, INDUS's program and planning processes must take into con-
sideration the implications of the fact that INDUS is the lead

agency for industrial energy conservation R&D. By "lead agency" we
simply mean that INDUS has been given responsibility, through Congress-
ional mandate and the organizational structure of ERDA, to provide
leadership in this field; that it has the capability and responsibility

-of "viewing the large picture"; that it is a major but not the only

funding agency involved in this field. Thus, program and project
plannihg within INDUS must give consideration to such issues as system
building;- orchestration of the efforts of many organizations involved
in industrial energy conservation R&D and utilization of R&D outcomes;
appropriate and feasible roles of and relationships between the federal
and private sectors. | .
Third, INDUS must be able to differentiate between and differentially
plan for programs and projects. Simply stated, it is not enough merely

to evaluate the merits of each single project by itself, apart from
other projects (though such an evaluation will be performed as part

of the project planning process). Rather, consideration must also

be given to such issues as: developing synergy across projects;
avoiding unnecessary redundancy and duplication (we recognize that
redundancy is not always "bad"); timing and/or interdependency issues
across projects (e.g., does project A need to be completed before
Leginning project B; e.g., if two projects are competing for scarce
resources, which should be funded -~ or perhaps, which should be funded
first?); etc. These are issues which must be handled at a program

level as input to the project selection process.

In summary, then, INDUS must have a program and project planning

e
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system which is capable of considering the complexity. and richness

. of INDUst mission, context and programs/projects; yet which is "simple
enough" to be manageable; and which allows INDUS to "zero in" on that
which is critical.

We‘ﬁay note here that while INDUS does indeed have many of the
"building blocks" of such a contextual program and project planning
systéﬁ, it does not have such a system in a unified, comprehensive
sense. In particular, we would note that the current emphasis on
economic and technological considerations, while valid and critical,
do not*provide for the comprehensiveness or flexibility needed by
INDUS ,

We also emphasize here the proposed contextual program and project
“  plaaning system is specifically designed to build upon and make use

of INDUs 's current processes. Thus, for example, INDUS''s economic

and technical analysis and its scoring model would be used at appro-

priate points within the proposed system,

4. R/D&L: Research, Development and Innovation

We have noted above the need to consider R&D and the dissemination/
utilization of R&D outcomes -- i.e., to consider R&D as part of a
total process of innovation. To call attention to and focus the
perspective of analysis and planning on this toral process of inno-
vation, we use the term “Research, Development and Innovation" --
"R/D&I". Additionally, this "total innovation process' perspective
takes into consideration functions of knowledge production (e.g.:
research, development, production), knowledge utilization (e.g.:
acquisition, implementation/utilization) and linkage (e.g.: need
identification, disseminatic.). This perspective also considers
the environmental context for R/D&I (e.g.: legal, social, economic,

technological environments) and critical aspects of R/D&IL systems and

sectors (e.g.: institutional and personnel bases, information flows,

funding, administrative processes).

*In our earlier report to INDUS (Radnor, Young, Bajkowski and Hofler,
May, 1977), we discussed the curren' TNDUS program and project planning

O . processes at more length. We have luded a brief excerpt from that
JERJS; report in the Appendix of this repor.. 3
; ’ ‘J’J?».
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5. Overview of the Text

The development of the o program/project analysis framework
has wundergone significant refinemené since our presentation to Messrs.
Rahm and Evans of ERDA on August 18, 1977. These refinements are ‘
evident in the presentation of the material contained herein. During
our discussions, the central issue of "what is a program" arose. In
dealing with this issue CISST has developed a conceptual and method-
ological package which will enable the Division of Industrial Energy
Conservation to define programs in terms of the Division's major mission

areas, rather than in reaction to ad hoc inputs.

Section Two deals with the question of "what is a program'. In this
sectibn, mission areas are defined and.the means of analyzing these
mission areas and developing program scenarios are discussed. It

should be noted that since our conceptual development of the program
definition stage is relatively recent, further refinement of method-

ology 1» required for full operationalization.

Section Three discusses the Program/Project Interface in terms of an
action oriented, symbiotic relationship in which potential projects,
project selection criteria and project evaluation criteria are, in
part, defined by program analysis. Project analysis, in turn, provides

information inputs to redirect or otherwise modify pro§ram plans.

Section Four is the skeleton of a project evaluation, project selection
framework. Further refinement of this framework is necessary, but
can only be accomplished through interaction with INDUS project

managers.

In the Appendices, we have developed three working papers on the
"Hold System', '"DPata Base", and monitoring in response to specific
requests by Mr. Rahm. Further working papers will be developed in

response to questions eminating from this report and subsequent

* project activities.

3
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IT. THE PROGRAM LEVEL

In any organization, there is a need to have some conceptual schema
or framework which can be used to provide an overall coherence among
a myriad of separate organizational activities; to provide a basis
for planning, operational management, resource allocation, control,
monitoring, evaluation; to provide a basis for relationships among
organizational units and between the organjization and its erivironment.
We are suggesting that these needs can be met by approaching program
planning in terms of (1) INDUS's mission areas and (2) development of

coherent programs based on analysis of mission areas.

The ultimate objective of INDUS is "to reduce the energy consumed
per unit production and m;terial flow path throughout the industrial/
agricuitural sector."* This general statement of objectives, and its
operationalization in terms of "energy savings goals', implies two

major foci for the Division:

(1) eneirgy consumed by type of energy source;

(2) enexgy consumed by type of industry.

Using these two mission focl, the matrix in Figure 2 identifies 13
basic INDUS mission areas ('"'other' mission areas can, of course, be

added i1if deemed advisable):

By Type .. Energy Source

(1) Gas Conservation

(2) 01il Conservation

*

As stated in INDUS's September 15, 1976 Program Approval Document,
pg.- 1. For simplicity we have omitted what are essentially state-
ments of the means by which these objectives will be attained.

i,
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Figure 2

INDUS Mission Areas

Type of
Induétry

ol

Type of Energy

Gas | Coal

0il

Other

Petroleum Refining

Chemicals

Steel

Aluminum

Food Processing

Prcduction Agriculture

Cement

Paper

Textiles

Glass

Others
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(3) Coal Usage (conservation and substitution) . . -

By Type of Industry . ' “

(4) Petroleum Refining Industry Energy Conservation -

(5) Chemicals Industry Energy Consexvation

(6) Steel Industry Energy Conservation ' e
.. . . N
\ ~
{(7) Aluminum Industry Energy Comservation
’8) Food Prucessing Industry Energy Conservation
(9) Production Agricﬁlture Industry Energy Conserv&fion : . _ —~

(10) Cement Industry Energy Conservation N\\“wmhs
(11) Paper Industry Energy Conservation
(12) Textiles Industry Energy Conservation

(13) Glass Industry Energy Conservation

Thus, the first stage in program planning would be to perform

contextual analyses of these thirteen mission areas. The purposes

of these analyses are essentially two: (1) to provide an overall
"background" for program (and project) planning; and (2) to provide
a basis for identifying potential programs and program "paramete- ;"
(e.g.: the mix and balance of types of programs needed in a mission
area). We may note here that there is not a decision point at the
end of this first stage. While a new mission area may indeed be
added at some point in time, these mission areas are here essentially

accepted as "givens'".

At stage two, the contextual analyses of mission areas are reviewed

to make a preliminary identification of potential programs.

3%
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Figure 3

GENERAL FLOW AND DECISION ACTIVITIES

Mission;Areas

A}

" Comprehensive

Contextual Analysis

Develop Matrix
of Mission Areas
and ldentify
Possible Programs

Preliminary and
Informational
Contextral Analysis

X
Reject s

(to Data Base) (To Data Bas
AV 4
Comprehensive

Contextual
Analysis

Reject 4— ¥ Hold
(to Data Base) (To Data Bas;)

>

Energy
Conservatior
Data

Base

Action Plans

. Implementation Plan
+ Monitoring and Strategic Plan

. Resources. Plan
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The third stage involvés a preliminary informational and contextual

analysis of the potential programs identified in stage two. The first

. major decision point in tLe program plenning process comes at the end

of the third stage. A decision is made to reject, hold/recycle or
approve a potential program for more comprehensive contextual analysis.
In this way, programs which appear to have little potential (or potential
only at a later time) ave, in effect, "weeded out". Thus, the resources
of‘DOIEC'can“be more effectively allocated to those programs which

still appear to have significance. ) ‘. |

However, before a final decision is made about' a program, a more
comprehensive, in-depth contextual analysis is needed. This function

is performed in the fourth stage of the program planning process. This

-étage, then, is designed to provide the depth of information needed
- for-final -epproval-(or rejection or hold/recycle) of INDUS programs.

The fifth stage, then, involves'the development-of action plans -~

specifically: an implementation plan, a strategic plan, a monitoring

plan, and a resources plan.

The implementation Plan provides for the allocation of budgetary resources;

determines the sign?iicant activities and milestones; provides for linkages
with other ERDA divisions; specifies the necessary administrative support

activities; and assigns responsibilities.

. The Strategic Plan provides for consideration of strategies and tactics

to approach producers and users; overcome legal, political, economic and
environmental constraints/barrilers; overcome resistance to utilization

. N
of the enargy saving product/process; and aid in establishing a more effec-

tive interface between producers and users,

"‘3'( '



The Monitoring Plan determines criteria for monitoring and evaluation,

'e;tablishes monitoring measures, and provides for the utilization of the
results of the monitoring and evaluation. . In addition this plan formulates
milestones and deadlines; provides for ¢hange in the wonitoring/evaluation

process; establishes the content and structure of the planned reports; and

allocates responsibilities.

The Resources Plan identifies and analyzes the sources and alternative

sources of funds, persomnel and”institutions necded for the program; and

provides for some degree of orchestration among the three.

£

We may note here that the flow of contextual analysis (and types of

questions asked) is similar for both mission areas and programs. In

both cases, the cocntextual analyses would be attempting to determine

1

(3

(4)

(5)

(6)

the major R/D&J. features involwed in the sector addressed by
a program (e.g.: products and processes involved; economic

and market implicatiu.ns; personnel and institutional bases);

those factor. in a program which critically affect energy

conservation R/D&L;

which factors can be impacted by INDUS:

estimated energy savings from INDUS intervention;
resources requlred to obtain these savings;

information requirements and the availability of information

for fvrther analyéis.‘
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There are several advantages in structuring INDUS's basic programs
this way. The mission areas and programs (taken as a whole) fully
encompass INDUS'S basic objectives - thereby permitting cuherent
and comprehensive énalysis, planning and management to be directly
related to the INDUS's mission. This format permits identification

. of opportunities, barriers, "gaps" and alternatives both (1) within

separate but internally coherent "sets" of INDUS activities and (2)
across the entirety of INDUS's activities. A basic contextual analysis
may be developed for each program, thereby providing a base of iiifor-
mation upon which to select, plan, manage, monitor and evaluate
projects. Comparative analyses across programs may

be developed tordeterminq program interdependenciles, the relative
"{mportance" of each program (in terms of contributing to energy
conservation goals, of near and long term benefits, and of cost/effec~

tiveness criteria) and "balanr2" across programs. This format allows

the Division to be both proactive and reactive. Finally, the above

considerations provide a basis for constructive responses to the

inevitahle political demands that are made on federal agencies.

-

>

Note: The forms for the program ]level are included as a set after
the discussion of the program planning system. The lists of questions
assoclated with these forms is also included at the end of the

tegt discussion. This format will be used for each section of

“this report.
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STAGE ONE: COMPREHENS1VE CONTEXTUAL ANALYSIS OF MISSION AREAS

A. Purpose: to describe the R/D&I sector addressed by the mission

areag in sufficient detajl to idertify potential projects, potential .
energy savings, resources required to achieve savings; and to develop
criteria and measures for monitoring and evaluation of mission argqas..

¥

B, Activities

1) Comprehensive and detailed analysis of the R/D&I sector
' addressed by the mission areas in terms of the following
faatufes: i
a). Enérgr technologies
b) Economic and market implications ‘ \
c) Producers and users
d) Legal and environmental concerns K
e) Resources needed for energy conservation
f) Types and time frame of R/D&I
g) Historical base
h) Institutional base
i) Relation to ERDA programs

2) Identify the critical factors in the contextual analysis

3) 1Identify those critical factors that can be affected by

DOIEC for energy conse.vation

4) Estlmated potential energy saving
? 5) Estimated resources required to affect energy savings

6) Identify potential facilitating and inhibiting factors

. affecting energy savings 3

7) Develop criteria.and méasures for monitoring and evaluating

P missiog areas in terms of the overall objectives of DOIEC.




Figure 4
C. Flow of Activities
‘ )
Contextual Analysis Energy Savings
o ‘ 1
Salected
i Contextual Features >  Resources Required
Critical Factors \
- : Opportunities and
o . ) Barriers
: Factors Relevant
.to DOIEC
-
L | Develop Criteria
' and Measures
To Data Base <f for Monitoring
and Evaluation

\
& >
. - To Hold
¥4
A2

To Action Plan




D. Action Required

d A4 e

To send missiondanalysis to data base

.

E. Instruments

1. Form No. 3 - "Comprehensive Contextual Analysis"

¢
s

]




~23-

STAGE TWO: DEVELOP MATRIX OF MISSION AREAS AND IDENTIFY POTENTIAL

PROGRAMS

A. Purpose: to identify potential programs from analysis of the
intersections of the energy R/D&I analyses and industry R/D&I

_analyses.

B. Activities

1) Analyze critical factors within each mission area to

determine areas of commonality, conflict or independence

2) Analyze critical factors across mission areas to determine

areas of.commonhlity, conflict or independence

3) Identify possible programs combining

areas of commonality among and within misslon areas

4) TIdentify possible programs dealing
with independent factors




C. Flow of Activities
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D. Action Required
To initiate program analysis and to send information data base .
E. Instruments

PR To be developed in discussion with INDUS officials.




STAGE THREE: PRELIMINARY INFORMATION AND CONTEXTUAL ANALYSIS

L

A. Purpose: to determine the relative importance of the program

80 thﬁt a decision can be made as to the level of analysis required

in developing actiom plans.
*
B. Activities

1. Analysis . € the R/D&I sector addressed by the program in terms
of tHe following features:

a) Energy technologies

b)faﬁconomic and market implications

c) Producers and users

d) Legal and environmental concerns

e) Resource;tneeded for energy conservation
f) Types and time frame of R/D&I ‘

g) Historical base

h) Institutional base

i) Relation to ERDA programs

2. Identify the critical factors in the contextual analysis

3. .Identify those critical factors that can be affected by

INDUS for energy conservation.
4. Estimate the energy savings from INDUS intervention. -

5. Estimate the resources required to affect these savings.

*NOTE: since contextual analyses have been carried out, much of the
data for carrying out these ::tivities will be available from Data
Base. The analyses contained herein will typically require reordering
available data. Requirements for new data, if any, will be structured
in such a way (i.e., according to contextual features) to facilitate

both program and mission area analyses.




i

Clar- | o

6. Determine further information needed for contextual factors,
its sources and availability. S

7. Prepare a search plan for information ueeded.

8. Prepare a summary of information known about program
and information needed.

T

-
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Figure 6
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D. Action Required

To decide at end of preliminary anélysis:
1) To continue cpntextual analysis
2) To reject program

3) To put the program in hold

E. Instruments

1. Form No. 1 - "Assignment of Responsibilities for Program Analyss"

2. Form No. 2 - "Preliminary Information and Contextual Analysis"

5 38!
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STAGE FOUR: COMPREHENSIVE CONTEXTUAL ANALYSIS

————— e ..

A. 'Purpose: to describe the R/D&I sector in sufficient detail to T
' ' gselect programs; to further define projects in terms of potential
energy savings, resources required to achieve savings; and to

§ develop criteria and measures for monitoring and evaluation of programs.
B, Activities

1) Comprehensive and detailed analysis of the R/D&I sector
— ‘addressed by the program in terms of the critical' factors
identified in Stage One.

2) Revise estimated potential energy saving and detail by possible
projects. ’

—

3) Revise estimated resources required to affect energy savings

and detail by passible projects.

4) Identify potential facilitating and inhibiting factors
affecting energy savings.

5) Develop criteria and measures for monitoring and evaluating

R possible projects within the program

6) Prepare program/project analysis portfolio.




0 Figure 7
C. Flow of Activities
} Critical Energy Savings
" Factors: b by Project
Factor A
Factor B
Y
Factor C Resources Required
2 by Project
Factor D \L
Factor E Facilitators and
Barriers
etc.
.
Develop Criteria
To Data Base-( and Measures
for Monitoring
and Evaluation
Reject K
< >

N
To Action Plan
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D. Action Required
To decide at end of comprehensive analysis:
1) to transfer to hold system '
2) to reject
;. ' | 3) to proceed to planning
l -

E. Instrument . .

Form No. 3 - "Compréhensive Contextual Analysis"

v




STAGE FIVE: ACTION PLANS . ‘ B

A, Purpose: tQ_develop coordinative implementation, strategic

monitoring and resources plans.

B. . Activities ' ) <
1) Develop implementation plan: Coa.
a) allocate budgetary resources to and among programs

2)

b)

d)

e)

considering the areas of intersection of energy and

industrial programs

determine significant sub-program activities ;nd milestones

{

define required administrative support activities and
assign responsibility

establish linkages with other ERDA divisions with regard=

to program/sub-program activities

preparg overall implementation plan

Develop Strategic Plan:

a)

b)

determine strategies and tactics to approach producers

and users of program's processes and outcomes

determine strategies and tactics to overcome legal,

political, economic and environmental constraints/barriers



3

"o

d)

£)

e

determine strategies and tactics to create or/and ,rovide
incentives inter-institutional lineages in institutions

participating/benefitting from program

determine strategies and tactics to overcome resistance .
to the utilization of energy savings pxocessés and devices '

developed in the progrgm : -,;

determine strategies and tactics to reduce gaps in

produgerslusers interface

preﬁare a comprehensive strategic plan in accordance with
ERDA/Division potential and capabilities.

Develop Monitoring Plan

a)

b

c)

d)

£)

g)

determine monitoring and evaluation criteria for program

and advise program participants of them

determine and establish monitoring measures for program

activities.

establish provisions and procedures for changes in.

evaluation/monitoring process
establish milestones and deadlines for monitoring actions
elaborate outcomes and results of program

determine the types, formats and scope of the planned
monitoring reports

allocate responsibilities in division for monitoring

tasks -



. B ' h) establish criteria and procedures for the utilization of

monitoring/evaluation results in division/ERDA and other
participants in program

% 1) prepare a detailed monitoring/evaluation plan

4) Develop an elaborated Financiai, Human and Institutional °
Resources plan:

'a) analyze sources of funds, personnel and Lnstitutions
needed for program ‘

b) consider alternative sources and to create arrangements
for their contacts and participation in program

c) identify need for improvement and training of personnel,

- level of interest of personnel and imstitutions in
program activities

d) establish dates, criteria and procedures for funding,
personnel engagement and institutional participation in
program,. including possibie changes

e) didentify and analyze other resources needed™for program’

n

f) orchestrate and integrate the Financial, Human and

Institutional plans

L
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; . Fig:re 8 * .
C. Flow of Activities o ‘ ‘ | -
( oo
p 1) . IMPLEMENTATION PLAN ' :
Enter Frogran . to Project level Analyaise ,
.from ' :
' Comprehensive \‘
Analysis . Budgetary ) ' ’\ -~
g . . Resources -}(from Resources Plan
; for Program/ :
' l Project ’ .
v Activities and Activities, Milestones
' Milestones < — — —— and Scope of:
o ' _ \ 1) types of R/D&I .
. ‘ 2) design ' o
" ! . Administer/ 3) demonstration | -
Support ) . ' 4) commercialization g
. Activities ' 5) technology and ¥
\ knowledge transfer |
6) identity outputs .
Institutional of program
Linkages
From Monitoring and
* Xr Strategic Plan
Key Personnel
¢ in Division
Linkages with
Othef Divisions "
To < Implementation ___}_-To Resources élan.'_
Data : Plan . Monitoring and
Base : \l* . Strategy Plan
ACTION -
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2) STRATEGIC PLAN

Strategies to
Approach '
Producers/Makers

AV

Strategies to

Approach

Users/Consumers’

Py

Strategies
to Overcome
Political and

. Legal Constraints

X

Strategies

for Se ing
Tater-Institutional
Linkages

DY

Strategies tn

Produce Design
Manuals and

Develop Support

<

Services

Strategies for
Dealing with Gaps

Producer/User

Interface

AV

. _ Comprehensive
' Analysis
. [ 4
|
|
. k
e
L 4
To -
Data A
T Base
[ ] :
®
-

Strategic Plan

Y
ACTION

Figure 9

3 iy

~

To Resources
Plan and Imple-

mentation Plan.
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3) MONITORING PLAN

©
. a

Enter from Monitoring and ' |

- Ccomprehensive Evaluation Criteria : ‘.
Analysis ; ;
' ' ’ Mon:éiing !
J Measures for B
< Program/ Project Provisions for
Changes in. '
&L . Evaluation/
Milestones and Monitoring
Deadlines for (k Process
Monitoring Actions L .
\| OQutputs and Planned ' From i
Resilts of Program/ < Implementation
| Project \‘ Plan "
f Type, Format and
l " Scope of Monitoring *
Reports *
Responsi\bilities From Strategic.
for Monitoring/ ' — Plan
Evaluation Tasks
\(
Levels cof Criteria Criteria, Procedures
> and Measures: and Plans for
Program/ Project Utilization of Moni-
toring Results

L \

e

To Detailed Monitoring/
Dat:a% Evaluation Plan -4 To
Base \L - Project level.
ACTION
Figure 10
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4) RESOQURCES PLAN

,:;."i‘
pEEts-

b

[ { )
FINANCIAL RESOURCES

Funding Required,
Time Span for

—
HUMAN RESOURCES

Personnel Needs
and Requirements:

Needs for Institu-
tional Resources

" INSTITUTIONAL RESOURCES

Funding. Number, Skills, and Types of
: Level of Soph- Institutions.
istication.
] i T
Sources of Sources of Quality of Work of

Funding, Their
Availability,
Their Constraints

Personnel Needed,
Availability, and
Possible Alterna-
tive Sources

Institutions Sought
and Potential Alter-
native Institutions.

- o neam—— -—»i

+

. .

To Imple- Alternative Sources, Need for Level of Interest
mentation Arrangements for Training and of Institutions From :
"Plan | Allocation of Improvement, and Their Possible Stratae=
Funds from Sources. [§ Criteria for Long Range gic
Training and Participation. Plan
Costs. ‘*‘“N
et 5 , B
~  Prom Dates and ] Allocation Other Resources
" « Monitoring Criteria for Criteria and Needed.
" Plan — Continuing Funding Procedures for
and Procedure for L Personnel.
Changes in
v Funding and
, Allocation of
‘ runds.
' L
- ¥ i |
To Elaborated Elaborated Elaborated To
Data < Financial Plan. Human Resources Institutional Data
) Plan. Resources Plan.

| Base :

RESOURCES PLAN

-
ACTION

Figure 11




D. Aétion Required

Obtain approval of Implementation, Strategic, Monitoring, and

Resource Plans

E. Instruments

Form No. 4 - "Implementation Plan"

Form No. 5 ~ "Strategic and Monitoring Plan

Form No. 6 - "Resources Plan'"

—————



A

3.

5.

Form No. 2
PRELIMINARY INFORMATION AND CONTEXTUAL ANALYSIS

Instructions

The purpose of Form No. 2 is to prepare a preliminary information
and contextual analysis of pPrograms in the process of consideration.

The form contains 4 sections:

Sectionp A- Summative Description of Program
Section B- ’reliminary Contextual Analysis
Section C- Inforﬁation Analysis

Section D~ Evaluation and Decis;on

Section A: is a summative description of the major identifiers

and critical factors of the program.

Section B: is an analysis of major contextual features.

Answer items in this section by consulting the data base, sample
questions attached, and other sources readily available. Addi—
tional information, if needed, should be identified in Section C
of this form.

Section C: 1s an analysis of information needed for Sections

A and B of this form, as well as for a more comprehensive con-

textual analysis of form no. 3.

Section D: 1is a review of the contextual factors. Use your

experience, data sources, and/or intuition and feelings to
prepare a list of what you consider the critical factors to
be considered in the analysis of the program under consideration.

330
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_Form No. 1

ASSIGNMENT OF RESPONSIBILITIES FOR PROGRAM ANALYSIS

VG

'”~1. pfogfam No. to be transferred fo "preliminary Information and

Contextual Analysis" under the responsibility of:

a) Chief Analyst:

Y name . position
b) Analysts: 1) _
- name position
2) .
name position
3) —
name position

2. Approximate date for report on "Preliminary Information and Contextual Analysis'':

-

name o date signature

page 1 of 1 pages Distribution:
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Form No. 2

A, SUMMATIVE DESCRIPTION OF PROGRAM

Name of Program:

Progfam Submitted/suggested by:

\

Magnitude of Potential Energy Savings:

Estimated Time Frame of Program:

Estimated Resources Required:

Program Number Assigned:

List Critical Factors:

Outline of Search Plan:

l .'? 5 -

sy ‘)



Form No. 2

B. PRELIMINARY CONTEXTUAL ANALYSIS

1. Technology :

2. Production




' ' s . :
. : ' ‘Form No. 2
- -. 3. Marketing '
) " 4., Resources:
\
[ \

‘ERIC - : . .

A Fuirmext provided by R
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L Form No. 2

5. Legal/Political:

PR

6. Administrative:




e, e - : ‘ o | ' R
. . - . . Ty
. Form No. 2 . .

7. Opportunities and Constraints:

.
1 3
.
R ¥
i
0 . »
3
N «
ESTN - .
. °
ot
s
. -
-
,,r
|
!
' i

- . -
- \\9. INFORMATION ANALYSIS
L X , |
1. Information Needed:
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Form No. 2

2. Sources/Availability:

.3, Information Gathering Strategy:

»

D. EVALUATION AND DECISION

1. Recommendation of Analyst:
2. Reasons for Recommendation:

3. Decision and Comments:
" ‘-'

31
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Form No. 3 ,

COMPREHENSIVE CONTEXTUAL ANALYSIS

}f’ Mission Area/Program Name:

Title:

3
- -

Brief Description:

Program Manager:

-9

Levél of Analysis:

I. General Information

34§




II. Technology

Form No. 3

F1B

L]
\
L]
.
%
.
»
» .
'
.
El
.
X \
'
Y

I.

\- ’
AN IIXI. Production

- »
; /

. >
%

._._" . \‘\ ‘

ity

oA
RO o

LA
.
"
1
.
Ve
'-
.
"
B
.
-
ot
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Form No. 3 _ -
IV. Marketing -

Q »
|
L)
3 , i
: /'.
;{, o V. Legal/Political/Environmental

ERIC | :
= 345
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ERIC

Aruitoxt provided by Eic:
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.

Form No.

VI. Resource Needs

3

"VII. Administration

-

o

a2

My
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VIII. Criteria and Requirements i

1. Which factors analyzed thus far are critical to your'analysis?

In which factors would you encounter most problems?

2 ‘What other factors might be significant?

3. 1Is your analysis complete?  If not, what further steps are
needed? Do you pcssess the information needed for these
additional steps? '

IX. Recommendation and Decision

HER

1. Recommendation of Analyst

2. Reasons for Recommendation

3. Decision

4
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Form No. &

IMPLEMENTATION PLAN

1. Program Portfolio Information
rittd of area:

Individual Responsible:

2. Identification of Budgetary Resources:

3. Activities, Milestones and Scope of:

1) Types of R/D&I:

2) Design:

3) Demonstration:

-

i) Commercialization:




| gq%k Form No. &

Sj“Technology and‘xqgwledge Transfer:

%) Identify Outputs of Pro .ams:

Administration/Support Services:

Identification of Industrial Linka&ggz

Identification of Key Personnel ii. Divisloa:

Identify Linkages Necessary with Qther Divisions:

Sy,
~N/
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Form No. 4

8. Implementation Plan

NOTE: The Implementation Plan must be developed based on:
C _ an analysis of the identified budgetary resources; the
f5 | activities, milestones and identifiable outputs ‘of the
o program; the ancillary services required; the inter-
| and intra-organizatianal linkages which appear to be
essential; and the strategies required to establish
the necessary rapport with the key personnel in the
Division. Specifically, it would include:

» the identification of INDUS interventions, a schedule
' of resources to be allocated for specific inter-

N ventions and the INDUS personnel involved (e.g.:

. meetings that will be attended and topics to be
presented; industries and other government agencies

to be contacted; etc.)

. the estimated "mix" of solicited and unsolicited
proposals anticipated :

. the allocation of resources to projects by tech-
nology area, by R/D&I function and by expected out-

puts over time.

N e e —————— .t ¢ ae e .—




Form No. 5

STRATEGIC PLAN

1.

2.

3.

4,

Program Portfolio Information
Title of area:

Individual Responsible:

Identify Strategies to Approach Producers/Makers:

Identify Strategies to Approach Users/Consumers:

Identify Strategies to Overcome Political and Legal Constraints:

Identify Strategies for Setting Inter-Institutional Linkages:




3.

8.

: T \ - R
v Form No, 5 '
Identify Strategies to Produce Design Manuals and Develop

Suppoit Services:

M—

-

Identify Strategies for Dealing with Gaps in the Producer/User
Inter face;

Strategic Plan:

-

L




Form No. 6

MONITORING PLAN

- 1. Program Portfoliv Information
Title of area:

Individual Responsible:

2, Monitoring and Evaluation Criteria:

3. Mcaitorirg Measures for Program/Project:

3a. Levels of Criteria and Measures: Program/Project :’

4, Milestones and Deadlines for Monitoring Actions:




.ow

Form No. 6

L Outputs and Planned Results of Program/Project:

6. Fxpe, Form and Scope of Monitoring Reports:

7. Responsibilities for Monitoring/Evaluation Tasks:

8. Criteria, Procedures and Plans for Utilization of Monitoring Results:




wd ' .\‘ ‘ .

Form.No. 6

| 9. Detailed Monitoring/Evaluation Plan: ,

NOTE: The Detailed Monitoring/Evaluation Plan must be
developed based on: an analysis of the determined
criteria, procedures and methods of measurement;

* identified milestones gnd deadlines; desifed gyt4ﬂ
comes; assignment of responsibilities; and the
identification of strategies necessary for successful
utilization of the monitoridg results. The form of
the monitoring/evaluation blan would thus be a schedule
df outcomes to be monitored (1.e., immediate, inter-
mediate and ultimate outcomes of program activitiegs -~
projects). The schedule would specifically list

- corresponding criteria,wmethods of assessment, personnel
1nvolved and feedback/control procedures.

S —— . e+ e e o Coeee e e i e
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QUESTIONS FOR PROGRAM LEVEL

. questions which follow are illustrative of the kinds of questions
that would be relevant for contextual analysis at the program level.
Qﬁestions such as these are intended to provide guidance fur the
analyst -- so that the analyst selects those which are most relevant.
Thus, the "question lists" form an "attachment" to the forms rather

than being included on the forms themselves. ’

This set of questions is preliminary. They must be further refined
through discussions with INDUS personnel. Additionally, further
questions will be developed by INDUS from mission area and program
ccntextual analysis. The final form of the question lists would

be a synthesis of the questions in our final report and questions
from contextual analysis, thereby reflecting both a broad conceptual
perspective and a p~rspective specific to INDUS :‘and the context

of INDUS programs.




I. GENERAL INFORMATION

What is the maigfgroduct ;)/process(es) of this program?

. t/ .
. What is the maanitude of energy savings? ) . .

What is the technology and technology bdse?

What are the target industries in program area? Where are they located?

-

What is the total énergy consumed by various aspects of program
(industry, process, region)? What type of energy is consumed? What
are the trends in energy utilization patterns?

What is the energy cost as a portion of product/process cost?

What impact would program have on conservation?

@

Can conservation at 'level suggested by process be attained by“othef means?

What is the ﬁajor char-cteristic of program (research, development,

.engineering, disseminction, demonstratibn?)

What is the distribution of these R/D&I stages in program? (in

percentages)

What are the main consttaints you foresee in each of these stages?

How would you overcome them?

' What is the estimated time frame of each stage of the R/D&I

activities or stages?

~What is the total funding level (public and private) required for

each stage?



What are the main economic implications?

What is the estimated federal cost of the program? |

What are the major potential benefits and constraints?
;

II. TECHNOLOGY

What is the existing state of the art of this technology?

Are there breakthrouéhs required in any of the stages or activities

of the program (research, developmerit, production, tnoling)?
are the time frames?

What is the previous experience and state of the art of this
technology?

Whaﬁ are the main technical isres-that are involved in this
specific technology?

How feasible is program as suggested?
§

Who is/has been working in this technology area?

Will any technology transfer from other programs, fields

or areas be:required?

III. PRODUCTION

Who is producing this product or process .(or could produce)?
Where are producers located? o

What is the geographical distribution of major producers?

Does it generate any problems? .

g2
. ‘
3:) O

What

M .._.{‘..v'*

ok

4
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Are there major problems in production capabilities in program?
Are producers known to you to be in condition to meet production

level as suggested or required by program?
What type of equipment is needed to produce the product/pracess?

Have producers undergone major restructuring or change of

equipment lately?
' %

Is program time frame in agreement with long or medium range planning

of producers kﬁown to you?
Are raw materials available?

IV. MARKETING

What is the marketplace for program's outputs? Who are the consumers?
"What is the state of the marketplace? 1Is it saturated?

What is the time frame for introduction/dissemination of results
te private/public sector?

Will the product/process generated by program help other products/

processes in usé?
What are the competitive factors? Market structure, products/processes?
What demand building activitieb are required?

Is there a marketing distribution network that coﬁ}d assist in inte-

gration/dissemination of products/processes developed by program?

RGN
Tavih



What is the product/process ~ "= cycle? Does it represent any

problems?
What is the pricing structure?

What is the ROI of program outputs? Is it competitive with other

investments?

V. LEGAL-POLITICAL-ENVIRONMENTAL

What are the regulatory opportunities/problems?
Do you foresee problems with OSHA, FIC, EPA, others?

Do you foresee problems with regulations and laws at the stace

and local levels?
Do you foresee problems with patents?

In what stages of program do you foresee the above problems:

How do you think they could be overcome?

To what extent would progrhm generate political-social support?
At what level? Do you forasee political-social pressure against

program? :

Are there pending cov . rullngs that could affect the type and/or

cost and/or implementation of ‘technology developed by program?

VI. RESOURCE NEEDS

What is time frame for funding of different stages of program?

What are the sources of funding and their availability? Are there

any alternative sources?



P

What might be the combination of funding sources (including ERDA/INDUS)?

What is the magnitude and type of special personnel required? For
what?
What type of skills and level of sophistication are required?

What are the sources of such personnel?

Are there needs for training programs? What is the estimated cost
of personnel and their training? Where can they be trained? Are
the needed skilled people likely to be interested in this program?

What are the institutional resources needed? What is their availability?
What is the level of interest of institutions in this program? Do
institutions have capability to participate in program?

What is the need for inter-institutional linkages for those insti-
tutions participating in this program? Do you foresee any major
problems with them? Specifically:
a. Do you foresee gaps in linkages between producers and consumers?
How can these gaps be resolved? What types of activities are
needed? At what cost?

b. What inter-institutional linkages are absolutely necessary
for program success? (e.g., Inter-governmental-DOT, OSHA, etc.)

c. What kind of support can you generate in institutions to be

involved in program to obtain desired linkages?

d. What contacts, exchanges and linkages are needed in Division/

ERDA for project success? How would you generate such activities?

‘ ‘.
3Ly



VII. ADMINISTRATION

What Divisional/ERDA goals would this program help meet? To what

extent?

i
Is this program in conflict with any Division/ERDA goals?
How can the conflict be resolved?’

Does program conflict with Divisional policies?
How can this conflict be resolved?

Will the program create any internal or external political

controversy?

What might be the problems or difficulties in securing support

for generation of new policies?

Do you foresee a need for new ERDA/Division policies for program?
Are stiategic considerations of program in conflict with ERDA/
Division strategies and mode of .operation? How can that conflict

be resolved?

Is Division/ERDA capable of implementing strategies cuggested for
program? What ave the alternatives? What is their cost?

Are people with the needed skills available?
What type of timetable would be appropriate for this program?

How do program requirements in time and effort meet Division

schedules and work plan?

3 ( )' ’I'
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How would you fit program's stages, over-time, in Division work plan?

Do you foresee any problems? How would you overcome them?

What  steps or.actions are needed in Division/E%PA for administration
of program? By whom? -

Who should be in charge of this program?
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E Figure 12
1
Program . | Action Plans
Analysis
Implementation Plan (Form &)
= o . Implementation Requirements
gram . Activities, Milestones and
Project Scenarios Scope of R/D&I
Relevent ]
Informationf
. v
Strategic Plan (Form 5) and
Monitoring Plan (Form 6)
Data Base . . Contextual Information
« Monitoring Crite~ia and
Measures
: ! Program . Entities to be Evaluated/
Relevant , Monitored
Information . Strategies for Overcoming
Y Barriers
Tactical
> , |Plan | Resources Plan
Project . i ' . Resources Required
Analysis : . Sources and Alternatives
- Se.ection
- Monitoring
- Evaluation
K
l
' |
Unsolicited
Proposals
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III. THE PROGRAM/PROJECT INTERFACE

Program analysis is a more or'less continuous activity of strategy

development that provides significant inputs to project analysis. The
outcomes of program analysis, namely implementation, strategic, moni-
toring and resources plans must, however, be translated into specific
near term actions (tactics) that the program/project manéger can take
to achieve program and diwvision objectives. Specifically, we are sug-
gesting that for each progra; a "scenario" be déveloped to faéilitate

project solicitation and selection.
A scenario is a logical and plavsible set of events (e.g.: the develop-
ment of a technology, the establishment of an institutio , the adoption’
of a technology, etc.) indicated by the program analysis as necessary
to the achievement of program objectives. Thuse 2vents can be both
serial and simultaneous, with the critical determinants of program
performance and project solicitation/selection being the:

. probabilit: that sp:cific events will occur;

. tiping of these erents; and

. correlatioﬁs-among events (e.g.: event B is dependent on A,

events C and D are mutually dependent).

A sim, 1ified cxample of a scenario is shown below:

PO

2%

Time

3G



Events A, B, C, D and E could be technological events (1.e., the develop-
ment of sﬁecific products or processes) -- with F being the establishment
of a marketing/dissemination function in auppért of event E (the end
product of technological deveiopment) and with G being a factor of
uncertainty (e.g.: a pending law which could, if passed, restrict the
use of the end product, E).

(learly there may be alternative logical and plausible scenarios € v .
each program. There are forecasting techniques (e.g.: utilizing Delphi,
ganing or computer simulation) which can be utilized to develop these
scenarios and to choose the "best" gcenario. It is likely that, except
for the largest and most complex programs, scemarios can quite often
(perhaps usually) be developed without resorting to the use of sophis-
ticated, costly and time consuming techniques or of outside "expertis".

At a minimum, scenarios could be developed independently by two or three
members of a particular program group, utilizing the information developed
in the mission and program analyses. These scenarios could then be
compared by a "neutral" party or differences resolved through discussions
among those involved in developing the scenar.o. If differences

cannot be resolved and a single "best" scenario developed, the project
‘solicitation end selection tactic would, at the initial stages, be one
of testing scenarios (i.e., funding projects whose outcomes would

suggest which scenario is most plausible).

Given a '"best" scemario, specific, short term acticns (tactical plan)
required to support program objectives (i.e., to facilitate desired
events) mus. Le chosen. These actions, based on the scenario (or
scenarios), should be consistent with the program plans (i.e., imple-
mentation, monitoring,,strategic and resources plans). Included in the

tactical plan are the following:

. the types of projects to be solicited (e.g., via RFP's)

4]
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« project selection criteria for unsolicited proposals
. the timing of pretect solicitation, award, and completion

. available resources required for specific needed projects with
the remaining resources allocated for unsolicited projects

« implementation an« monitoring activities required in support of
solicited projects

. summary of the premises (contextual data) upon which the scenario

was based (e.g.: identification of parawetric factors; issues

to be addressed; - opportunities, barriers and "gaps"; factors i

which can be impacted by INDUS).

In developing the tactical plan, priority should be given to events which
are branch points, that is, events which affect multiple, downstream
(later) events and are, therefore, significant determinants of program

" success. Event A is a branch point in the example given earlier since

it directly influences events B, C, and D. Priority should be gived

to tle development of branch point projects in developing the tacticzl
plan. In our example this is quite easily done since A is the initial
event. Care must be taken, however, in dealing with branch points which
are dependent on more than one preceeding event and occur rather late

in the program plan. The risks involved with such a branch point may

be sufficiently large that an alternative scenario should be considered.
Relying on events such as the synthesis of diverse research results,
which are in themselves relatively kisky events, is not a very plausible

or logical tactic.

The flow of activities, actions required and instruments involved in
developing program scenarios and the tactical plan are discussed in the

following.

3(;‘,')
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STAGE SIX: PROGRAM SCENARIOS

A. Purpose: to identify the specific chain of events required to accompliah.

program objectives.

B, Activities

1) Identify specific events (products, processes, procedures,
institutions, relationships, etc.) fuplied by the critical
factors identified in the comprehensive contextual analysis.

4

2) Determine the interrelationship of events (precedence diagram).

3) Determining the timing of events in terms of the precedence
diagram and program objectives.

4) Summarize the critical events, timing and interdependencies.

5) Choose best among alternative scenarios (1f more than one

available -~ i.e., plausible -- and/or 1f possible).

t? (f' N
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A , " Figure 13

C. Flow of Activities

»

‘Critical Factors

. Program Objeétives

X

’ §‘§ - Events

Interrelationships

Among Events

Timing of

B B Events

L4

\L '

Summary of
. Alternatives
< °
_‘\
To Data Base ‘%
4

Best
Alternative

\

To Tactical Plan

t? (7‘ 7




D. Action Required

To choose most plausible alternat#ve scenario. Alternative scenarios
are transferred to data base for future consideratio..

E. Instrument

Form No. 7 - "Program Scenario"



Program Name:

Program Manager:

Name of Analyst:

I.

2.

ERDA/INDUS
Form No. 7

Program Scenarios

Title:

Events and Their Sequence

Events

Initial Precedence Diagram (Draw)

EX:

Predeeded by
Event(s) -

S

3 G P

Subsequent
to Event(s) -

Outcomes
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Form No. 7
. 3. fiming of Events: When must event occur to achieve program objectives "
within time alloted '
. Completion Date \
Completion Date Feasible (in terms
Event Require | pf:Pgecedenqe Diagram
A
B
o -~ _ ' -
Note: 1If completion date required to
D to achieve program objectives
is less than the feasible com=
E pletion date then obviously some .
adjustment of program objectives | .
F is required.

4. Final Precedence Diagram (include timing of events):

1 | | L J N

1977 1978 1978 1980 . 1981

5. Summary of Critical Events (I't.nch Points, etc.):

: 3 7 '}
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STAGE SEVEN: TACTICAL PLANS

A. Purpose! to develop near term-acticns based on program scenarios
and program action plans.
ﬂﬁ. Activities:

1) Determine the nature of specific projects required to accomplish
each event, with emphasis on branch po%pts (1.e., project
portfolio). ’ '

?

2) Estimate resources required ) carry out identified projects.

3) Determine total "‘sources reguvired, éompare against resources
plan and/maKe recessary modifications either in resources plan
or final precedence diagram.

4) Estimate dates for issuing RFP's, project awards and coupletiorn
(with necessary slack based on experience).

' 5) Compare t&gtical plan to strategic plan.
6) Identify unique project implementation and monitoring

requirements.
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Figure 14
C. Flow of Activities
Program Scenarias
! \(
Project
Portfolio
Project
. Resource
Requirements
Prdéram
Resource
Requirements
Final
Resource Plan ¢ 1 Precedence > To Data Bace
Diagram
! I Timing of
Projects

Implementation Plan Tacticrl |

Strategi~ Plan ——— ~—-%} Plan l—————{? To Data Base

Monitoring Plan \EV

To Project Analysis

......
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D. Action Required

Obtain approval of tactical plan.

E. Instruments

Form No. 9 - "Tactical Plan"



Form No. 8

TACTICAL PLAN

Program

Program Manager

A. Portfolio Requirements

1) Based on the Program Analysis and Program Scenario what are
the specific requirements for an integral pi.tfolio of prujects?
(e.g.: balance, research vs. development, 2ngineering, demon-

stration, etc.).’

2) Consider'ng the program area and the critical events established
in the program scenaric, which of :the Divislon’. urrent set of

'rrojects should be included in the portfolio?

Prciect Description General Farameters Current Status
\Tho Funded
What RFP 1issued
How Much Etc.
Etc.
37
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Form No. 8

3) What additional projects from the scenario are needed for the

program? What are the estimated resources required per project?

Proiect Description . General Parameters

4) Project Requirements

Consider requixements for irdividual projects (e.g., size, time

h~rizon, feasibility, etc.) as an outcome of the critical contexiual

- .

analysis and the program scenario.

-

5) How do existing projects merit, individuallv, these requirements?
Conuuder: - projects funded
== projects uander review

" ' - RFPs for projects




Form No. 8

6) Which of the requirements for projects would you consider fdr
additional projects to be added to the bortfolio?

7) What tactics are needed to add projects to the portfolio?
(e.g.: RFPs, conferences, etc.) --
diagram .n planning tactics.

consilder precedence

8) What specific plans will you recommend? What is the timing of
these plans/strategies? Who do you need to contact?

9) What barriers do you expect to encounter? How would you overcome
them?

10) Wwhat particular factors with respect to these proiects do you
intend to evaluate/monitor? How do yuu intend to evaluate them?

Indicate for each.

Froject Monitoring Plan

3 :w /'.'



Form No. 8

E. Resources

11) What financial resources are needed for the p.ojects in the

portfolio? What sources for these funds would you consider?
Indicate for each.

Project Funding Sources

12) What human resources are needed? Are special arrangements
warranted (e.g., training)’

Project Personnel Needs Sources
13) What are the institutional resources needed? Can you obtain
them?

Project Irgtitutions

I ~
\‘\‘ (f'/




Form No.

8

14) What are the main barriers in procuring and obtaining these
" resources? How do you plan to overcome them? (Do for each

project)

COMMENTS:

Prepared by

Revised by

Date

Signatu .

Date

Signature



1V. THE PROJECT LEVEL

At the project level, the need is for a planning model which is s
comprehensive in the gense that it (1) encompasses all stages of a
project (i.e., from analysis and selection through planning,
implementation and evaluation); (2) takes into consideration the
broad range of critical contextual factors discussed earlier; and
(3) determines and builds upon the "fit" of a single project with
other projects in a program. The planning model must also, in its
operational form, be manageable within the normal organizational
constraints of time and resources. Finally, project planning is a
dynamic process which must be responsive and adaptive. We may here
note that one critical shoxtcoming of INDUS's current scoring model
is its implied static finality which does not adequately take into
account the broad context of industrial energy‘conserzation R&D

and the dynamic nature of change within this context. '’

To meet these needs, the contextual project planning system being
developed for INDUS has been designed in five basic stages. For each
stage, illustrative**forms are being designed which provide a compre-
hensive perspective and guide yet (1) allow analysts and planners to
identify and focus on those contextual factors whirh are critical;

(2) allow written analyses and plans to be concise; and (3) thereby
provide information in a form needed and useable by decision makers and
administrators. Decision points are built into the system for a [ ‘uject
to be approved (perhaps in modified form), rejected or placed on "hold"
at each stage of the life of a project. Similarly, at all stages,

project information is "fed'" into the organizational data base.

The project planning flow is illustrated in Figure 13 , Obviously

the p.ocess starts with a project idea, It is important to note here

that the project idea may originate externally from the Division in

the form of unsolicited proposals or internally within the Division as

*The MOPPS model dres interject dynamic considerations but at the program

level aud with thie limitations indicated in Appendix E.

sk
’As roted in the introduction, the final version of these formé would

be developed by INDUS.

) ~

td e Yy
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PROJECT SELECTION FLOW

PROJECT 3
IDEA

Hold > INITIAL SCREENING i Data
and Base
Recycle
System

.

03 Hold < Approval ;Reject————~——e#

X

> - PROJECT LVALUATION

\
¥

&——Hold— a\\fpprbval Reject———

A

> PROJECT SELECTION

— e = ———— it~ — —

>~

r——Hold \\<igproval Reject—————>¢

X

ACTION PLANS

-

< Hold Approval Re ject————

A

IMPLEMENTATION
—— MONITORING
EVALUATION

o | Figured {3
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a result of mission area and program level analyses or as spinoff
from other projects, (e. g.. through monitoring and evaluation of
projects in process; from initial analyses of unsolicited projects;
a8s a consequence of successful completion of projects; as a

requirement ror the successful completion of particular projects).

The first stage is an initial screening analysis. At this stage,

projects ar: differentiated by type of energy saving, by type of
project (i.e., research, demonstration, etc.), by level of effort
required, and by return on investment, At this stage, project
applications are checked for relevance to INDUS goals; for the
completeness of the proposal (e.g.: is further information needed
before the proposal can be properly evaluated?); for possible dupli-
cation with other projects; for possible alternatives; for type, level
and availability of required resources, kn identification is made as
to what program the project "fits" into, the nature and extent of the -
fit -- and; perhaps, that the project represents a new energy

conservation opportunity area for which a program could/should be

*developed within the Division. Based on the above analysis, the

project may be rejected, placed in hold/recycle, or approved and sent

on for more comprehensive evaluation, By having a decision point after
an init.al screening, some projects will not require extensive analysis,
This is in contrast to the more static analysis process currently
utilized by INDUS For those projects which are ' 'approved", the initial

screening analysis also specifies the level and extensiveness of evalu—

ation in stage two.

The second stage is project evaluation. At this stage, the project

is evaluat®d in more depth according to the type (i.e., research,

demonstration, etc.) and magnitude of the project. For this evaluation
a series of questions are being developed which will provide the analyst.
with the broad perspective needed for comprehensive analysis and

evaluation. Again, we note that the questions are provided in list

)
]
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form, that the analyst selects the questions which are most pertinent,
_and that the analyst records his evaluations on a separate and
simplified analysis report fo:n. Thé questions are being developed
into three levels". The ""A" level questions are general and would
be applied to alllprojects. For projects of small size and low
complexity would utilize only these "A" level questions, The "B"
level questions are more specific and would be applied to projects
in the mid-range of size and complexity. For the most expensive and
complex projects, a set of "C" level questions are being developed
which lead tb the kind of in-depth and comprehensive analyses which
should inform decisions whith would commit large portions of the
Division's resources. We must note here that these questions have
not been finalized in this preliminary report. Finalization of these
questions will require further close interactions with INDUS personnel
in order that they may be 'tailored" to the specific needs of INDUS.

.o It is during this project evaluation phase that the program/project
interface becomes especially important. Project evaluation must take
into consideration the opportunities, barriers, gaps and linkages which
f. have been identlfied in program level analyses.and are inherent in the
program scenaric. Conversely, the project evaluation must become a part of the
overall planning process for the program of which it is a part -- leading
to re-evaluation and (potentially) modification of the program and of

other projects in the program,

Again, thcre is a decision point at the end of the evaluation stage.
The project may be rejected, placed in hold/recycle or approved
(berhaps in modified form). Approval here does not mean seleciion;

rather it means that the project has met the criteria for being a

¢ potentially useful project.




The third stage, then, is project selection. Here, funding decisions

(L.e., choices) must be made from among a group of projects that have
' ren approved (in the evaluation stage) as being "worthy" of funding.
While it is, of coufse, possible éhat all such projects would be
selected for funding, there are a number of reasons that could lead,
at this stage, to the rejection (or piacing in hold/recycle) . of .
projects which (when examined individually) have been evaluated ac -
"goon\projects. For example: there may not be adequate funding
availabbi for all of the projects. Several proposals submitted in a
response 'to an RFP may have received more or less equal evaluation
ratings - - but a choice between them has to be made. Evaluatio.
approval may have been contingent upon modifications in a project
proposal which are not acceptable to the‘proposer. A project might,
in effect, be '"squeezed out" because it overlaps with several other
proposed projects, EThus, the stage three project selection adds
three critical dimensions to the stage two project evaluation.

Proposed projects are prioritized in ré%ation to each other. Resource

allocation decisionsg must be made. For some projects, renegotiation

must be undertaken with the project proproser.

Again, there is a fecision point to approve, hold/recycle or reject

a project.

~ Once selection approv.l has been given, action plans must b “cveloped

for a project. This is done in stage four. Specifically, action plans

must be developed for implementation, monitoring and evalual ion.
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. The imblementation plan provides for the allocation of
financial, personnel and support resources; specifies the

tasks necessary to the accomplishment of the project;

identifies of milestone indicators for monitoring and °= - . .
: evaluation; provides for linkage within the institution,

across béher.project/btogram axreas, and to/from ERDA.

The monitoring plan establishes the criteria for
ﬁonitoring and evaluation of the project. Building.oun
the established milestonp indicatdrs, realistic deadlines
and responsiblities fof the monitoring actions are

- . detgrﬁined.

b
i

Based on both the implementation and monitoring plans,

e

the evaluation plan provides for critical analysis of

the success or failure of the pi;;gct (summmcive'evaluation)
and for project modification an

P

v .
Uil
Lol

or termination decisions
:during the life of a project (formative evaluation).

- : L
.

b ANGE

While all three plans feed irvo the data base, this is especially

important in relatioun to the eJalurtion plan. On the one hand, ?ﬁ
evaluation of the project benefits from comparative evaluation with

other similar projects, On the other hand, the evaluation tindings

about the project serve to inform progrgm planning snd the evaluation

plans of other similar projects developed at a later time. ' -

We must note here thatr {n this preliminary preacntation of @
project planning systew, there a1 still a number of critical paBuUCE
- which have yet to¢ be addressed amnd which require tusther discussion

with INDUS. We have already not *d that the question lists rasmt be

further developed and “tafloved” to the specific nevds o INWS,

.
.
/ :
, ;
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Other issues would include (for éiample): under what conditions would it be
advisabie to require (i.e., as a condition for funding) that several

 organizationsU§ooperate in a jolnt project (as opposed to INDUS

" funding several individual projects which these organi. :tions have
submitted separately)? Under what conditions should the evaluation

" plan be developed before (i.e., become part of) a p: ‘ject is funded?

-

L
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Form No, 9 1. Program Number:_ R
| 2. Project Manager:
1 I
L ~ | / INITIAL SCREENING FORM .
1. Project Title: / -
 .'~2.- Principal Investigators /and Organizations: :
j ' '
';'_3. ¢ Project 'Description:J

/
|

r

1
/ 5. Project Duration:

4. Estimated Cost: :
SN - - '[ )
~#s Type of Project: / =

T i .
7. Type of Energy Savirnigs: .

>

"8, Amount of Energy Saved:

- 9.  Degree of Correspoﬁdence -to Program Area:

‘0. Alternatives (Do they exist? How does this project compare with them?)
NOTE: If there are viable alternatives-initiate a project analysis as appropriate.
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~=

*3. Initill Screening Decision

B |a. Process to next step

|

B ,Reason for Rejection: Not technically possible
5 ' Not financially possible
. 1 Could not be produced

. _ Could not be marketed
\
{
|

Not -legally possible
Other (explain below)

le. Hold

Reason for Hold: Not sufficient 1nformation
. ’ Waiting for an event

when to recycle:

o To whom to recycle: ' :
—- - . ) ‘G

- At what:step in the INDUS process to recycle:

[T

Please describe event below:

14 Other governmental departments or agencies which should be alerted to this project:
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PROJECT EVALUATION
INSTRUCTIONS
. | -

The attached Project Evaluation forms are accompanied by a set of
general questions. These questions are meant to encompass factors which
may or may not be critical to the particular project at hand.

A series of questioms will be drawn from the total set based upon-
the type and size of the project. Many of these questions will be
answered with data already stored in the data base. The unanswered
quéstions will be presented for your consideration. Yow should note
all questions on the form which you feel to be either a critical _
Opportunity or a critical barrier. . : . .

It 1s important to note that there is a significant amount of
individual latitude built into these forms. This will give you the
ability to tailor your evaluation of each project around the most

important facets of the project.

[
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Z-BROJECT  EVALUATION FORM
e A

Projec Information
.  Project Title:

Type of Project: ___

'Evgluabioﬂ:
Date:’

Proje .t Number:

Ty Y
O g% |

Principal Investigator:
Proposing Organization:

2. Level of Analysis Required: A

3. Analyses:

"(Circle One)

a. General Information:
N _ _
[
(4
b. Technology:
N3
- <
q' )
Q .

3 ‘3 [¥
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. {c. Production: ; : :
’ . { . . \
. - '\ .
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3 o . « :
-
:
d. Marketing: T ’
' L]
e. Resources: . . )
¥
i b ]
-—J _ «
\
F. Legal:
s. ' . J' ' .
a o ‘
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+4. Program/Project Interface:

L4

A R

g. Administration: . _ *

-e

a., Critical Program Issues:

<

b. Relation of Project to Critical Program Issues:

o ¥ &4 i

o

1
.
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Preliminary Contextual Quéstions - Introdgction

The questions which follow represent our ideas iegarding th- *+ 3
of questions which will-be redﬁired.to be asked at the projeci_:evel.
We have.distilled the original nineteen features of the JISST
contextual analysis framework into the seven categorirs listed

below which appear to be most relevant for INDUS:

General Information

Technology

.- Production ¢ ) : oo . /f“
s

Marketing
' Resources | . ¢

Legal” |

Administrative
In addition, we have assigned a letter to each question (A, B or C)
which relates to its level of specificity. 1In dur analysis, each "A"
- question rebresents a question at a very general level. Each "p"
quection represents a more specific question. Each "c"‘qﬁestion
represents a level of specificity which normally would be needed

only for the largest and most complex projects.

The type and projected cost of each project will determine which
level of analysis (i.e, "A", "B" or "C") which will be completed.
For example, a $25,000 demonstration project would use only the
"A" level of questions. A project in the magnitude of $500,000
would need to be subjected to a "C" level of analysis ("A" and "B"

level questions).

N .
The pineteen contextual features of the CISST contextual analysis frame-
work are discussed in detail in Radnor, Spivak, Young and Hofler (1977).

R
5
£ 30
Ry = I R

PRI
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Al e

. _General Information

L) L .
. . L4

A Level Questions

X
A.1 Information sources: Where did you get your Information?

How reliable is your information?

_How eagynwill it be to get additional.information as needed?
¢ A2 fﬂ3; closei& does this proiect fiﬁ the Program Ares criteria
P for projecta?

Which Industries?
“* Which Technologies?

Energy Savings?

Economic Factors? ) o | . N
R/D&I Considerations? .

stze?

Funding? Timing? X
Etc. ' .

S

e

A.3 Are there feasible alternative ways to those proposed in this
project of achieving the same or similar energy conservation

impacts? What are they? How do they compare with this project? :

B Level;guestiong

B.1l What has been our experience with this type of project in.terms

of success or failure? What are your observations based on?

B.2 Wha* is the estimated ROI?




A

C Level guestions ¢ . R ',

L4 04

. C.1 How confident are you of your numbers’
@ . C.2 How have you made your estimate? p

| c.3 H;ve you considered all releva?t costs?

Research? _ . ’ .

. "~ Development? i , ..

- Tooling?

Production? .

. Scrap? o : 1
Marketing?
Service?
Adjustment? _
Ete.? . - -

s II. Technology

A Level Questions

‘{h
A.1 How does this innovation relate to the current stdte of pracéice

regarding this project?

<

A.2 Is it-a new product, process or concept?

A.3 1Is it in the early or mature stages of development?

fLad

3 )
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A.4" Is new tethnology following?

4

A.5 Will this project provide significant technology transfer to

another program or project?

B Level Questions

LN

B.1l . Are any major breakthroughs or problems anticipated/required in
research? in development? in production? in tooling?

- 4

B.2 Any special Qu%ii;y Control issues?

B.3 1Is the process familiar or unique to the industries invelved?

¢

B.4 To what extent will the technology require unusual maintenance?

Is depénd??iiigy an issue?
- B.5 Does it reguite an in-depth technical support? If so what kind?
B.6 Are there better ways to make it?
B.7 Is this process one of several alternatives? ﬁhat might these be?
B.8 What are some other applications?
B.9 What is the time frame for introduction of R/D&I results to the

private sector far commercial application? (< 3 yrs., > 3 to
<7, >7 to< 15, » 15)

SR
37
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C Level Questions

[N

C.1 How long might it take to achieve any necessary breakthroughs

in resea¥ch? in development? in production? in tooling?

C.2 Are’any special testing requirements necessary?

.C.3 How feasible is this project as proposed? as modifiable?

'C.4 Can the necessary specifications.be shown?

C.5 Where the technical issues involved are highly sophisticated, is

' there a high likelihood that the results will be reproducible
and therefore transferable to a production orientation?
(N |
IIT. Production

.A Level Questions

- A.1 What kind of facilities are needed to procduce the product/process?
- Scale? Capital Intensity?

A.2  Are any special skills required? Arve they availahble?

'B Level Questions

B.1 Are end-use properties defined and proved?
B.2 Has it been produced outside the laboratory?

B.3 Does it fit existing production lines? Are there special

process requirements?
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B.4 Are equipment suppliers and services available?

C Level Questions

C.1 Are equipment rates, volume, capacity and efficiencies crucial?,

Will the production rate be able to meet the projected needs?

. C.2 What are the yields from process stages?? Material balance?
C.3" Is the projected defect rate likely to be a problem?

C.4 1Is the process reliable and reproducible?

C.5 Where is_speciél tooling required? Does the capability exist
internally?

Will or can production be affected by automation or robotizing?

C.6 Are maintenance problems anticipatec’ or can we even guess?

C.7 Are there building requirements?

Is site selection critical?

C.8 Are there waste or fume problems? (i.e., are elaborate measures

required to provide adequate safety)?

IV. Marketing

A Level Questions
A.1 What is the chance of commercial success of this product?
A.2 To what extent do users perceive the need for this projéct? Is

there a need which is not currently being satisfied? Can the

need be stimuiated?

3%~
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A.3 What is the product/process life cycle?
A.4 Can the product be easily copied or imitated?

B Level Questions:

B.1 Need identification: What is the need for this project?
B.2 What are the competing products/processes?
B.3 Will it opén up a new market(s)? Which? At what rate?

B.4 To whom will the product be sold?

B.5 Will it allow for significant cost savings? 1Is a sufficiently
"high ROI possible? '

B.6 7Js fhe industry responsible for manufacturing the technology
highly competitive, with innovation an important factor in
determining market shares?

B.7 Once the technology is introduced, will competing manufacturers
be able to produce similar products resulting in market competition

and competitive pricing?

B.8 What 1s the pricing structure? Are there major price fluctuations?
What would be the effect of the energy saving technology on
selling price?

B.9 Will the first cost be a major deterrent to user acceptance?

B.10 What is the useful life of the product?
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E.11 To what extent does a marketing network currently exist which
could easily integrate this technology into existing product
lires?

C Level Questions

C.1 What is the projected market/size for this new product or process?

C.2 1Is there a current market area for this type of technology? If

8o, what is the current sales/share?
C.3 What will be the effect on current product/processes?
C.4 How will this innovation affect competitors?

C.5 Ara there any special characteristics of the customers? (The
public? OEM's? Jobbers? etc.?)

C.6 What type of demand building activities will be required? Will

any special efforts be necessary for advertising?

C.7 Will there be processing advantages to the user which could

" represent considerable saving and/or hazard reduction?

C.8 1Is it single-line or mixed model (does it come in varied sizes,

shapes, etc.)?
C.9 What are the export possibilities?

C.10 What type of maintenance is required? Are special facilities

required to provide this maintenance?

—_— C.11 What type of field support services are required? How often?
How are they obtained by the user?

tgffg
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C.12 What type of special training is required for field/planc

personnel? How long will this training mission take?

.13 will special financial arrangements be required to provide

for necessary service? for launching the product? Etc?

Resources

A Level Questions

A.1

A.2

A.3

A4

What are the capital requirements? Will they be available?
From where?

What are the personnel needs and availability in relation to R/D&IL,

production, marketing, etc.?
What 1o the availability of materials for this product or process?
Are individuals assigned to the project from the proposing

organization sufficiently qualified and capable of addressing
the technical problems which can be anticipated?

B Level Questions ’

B.1

B.z

B.3

How available are industry funds for this project? Where will

the funds come from?

Are therc any obviously expensive steps or equipment chat

require special attention?

Are any new kinds of personnel needed? At what levels?
How many people will have to be trained? to be hired from

outside?

lfé)z)
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Do you forsee any shortages forecast in the raw materials?

C Level Questions

C.l

Will new (types of) facilities, equipment, tools etc. be needed?
What will such machinery cost?
C.2 Who will develop the new facilities should they prove essential?
Legal

A.1 Are there any legal/regulatory problems/opportunities expected/

A.2

available?

Can existing or anticipated environmental regulations be
satisfied without jeopardizing the usefulness of the technology

or adversely affecting the relative economics of the system?

B 1evel Questions

B.1l

B.Z

B.3

B.4

B.5

B.6

What about patents?

What about OHSA?

What abotr FIC?

What about local governments?

What about EPA?

Are there any product liability problems expected? How will
they be dealt with?
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C Level Questions

C.1 Are government approvals required, and can/have they been
ob* .ined?

-

C.2 Does the product or process have svfficiently unique properties

to provide patent protection?

C.3 Will negotiations have to be made to acquire patents or necessary

licenses?

Administration

A Level Questions

A.1 Will the project create any internal or external political

controversy?

A.2 What is the projected overall time table?-

A.3 To what extent does the industry have a background in the
project area (field)? Does the project fit into overall
industry goals?

A.4 1s the organization proposing to develop the technology highly
qualified in this area? Has 1t performed other work under
governmental contracts that has exhibited high quality?

A.5 1Is the plan for testing feasible?

B Level Questicns

B.1 What is the industry's reputation in the project area or tield?

B.2 How soon can/will production begin?

)
Q-
' -
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B.3 How soon can/will the product be marketed?
B.4 What will be the cash flow, break even and profits patterns?

C Level Questions

C.1 Any problems expected with unions? What type of problems?
Acceptance of the change? Changed working conditions?" Other?
Is -an adequate mechanism available to handle these problems?

C.2 What will be the time required during initial production

tefore stable production leveis can be achieved?

41,
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ILLUSTRATIVE DISCUSSION OF SELECTED QUESTIONS

The discussion on the following pages is provided to illustrate the

. nature and rationale of the differences between "A", "B' and "C" .
level quesgions; The questions used are project level questions and,
as illustrations, constitute only a representative sample of the

total set of questions.
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" GENERAL INFORMATION

A.1 Information sources: Where did you get your information? How
reliable is your information?
\
How easily will it be to get additional information as needed?

There may be a variety of information sources available
concerning a particular project all providing relevant infor-
mation but from different perspectives. This particular
.group'of A Level questions are provided to insure considera-
tion by the analyst of these points for all proposed projects.

The information needs to be evaluated by whether it came
from a strong/weak, neutral/biassed, etc. organization or
individual organized information storehouses (e.g., libraries;
information clearinghouses; etc.); from current literature;
or from other governmental sources. The reliability and

T . availability of needed information is also a function of the
source: of the information and also need a subjective evaluation
to be made at this point.

It is important to make this determination. The information
typically used in an analysis is a mixed bag of well docu-
mented timely facts, conflicting opinions, out-of-date
information, biased and self-serving opinions, has many critical
gaps and so on. To some extent this is inevitable. We do
not here attempt to achieve information purity and complete-
ness but rather to cause the analyst to evaluate his infor-
mation. Which is more, which less reliable, which is timely,
changing and if needed, where and how could additional inior-
mation be obtained (e.g., from consultants, library studies,

_ research projects etc.) and at what cost,.time needed, etc.?

B.1 What has been our experience with this type of project in terms

of su.cess or failure?

This "B'" level - more specific question - gives the analyst
an historical perspective based on his (and other)
observations and experience with previous projects of a

AN similar nature. Both the objective data available from the

RN proposal itself and the data base and the subjective evalu-
N ations privy to the analyzer must be considered if the Division
' is to avoid repesting bad ex;iriences due to lack of awareness
of prior problems. At the very least this might help to build

4i,
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in certain cautions and contingency plans designed to cope

with problems (or pussibly opportunities) that can be signalled *
from prior experience. The adequacy and functjoning of the

data base will be a critical element in this regard.

How have you made your estimate?

This is a very specific "C" level question which is asked of

only the most complex and expensive projects. The analyzer is

required to take a hard look at the methodology which went

into the predicted Return on Investment for this project and

make a decision as to its adequacy, and to initiate further

data collection and analysis where this seems to be lacking C s
and where its absence could cause a significant impact.,

TECHNOLOGY , : .

How does this innovation reiate to the current state of

practice regarding this project?

A general question for all project proposals relating to o
existing techriology or state of the art. The underlying '
question here results in an evaluation as to the adequacy of

the existing technology as it is required for the success

or fallure of the project »3 proposed. At the same time, it

forces the analyst to pay specific attention to the state of

the avt so as to avoid fundamental errors of perspective that

could come from ar inadequate consideration of this dimension.

In effect, the analyst is accepting the responsibility of

directly (or through those with whom he works - e.g., consultaats)
keeping in touch with the state of the arts relevant to his

program and project areas.

Are any major breakthroughs or probleuws anticipated/required _
in research? in development? in production? in tooling?

A more specific question which requires consideration of the
proposed prr ject against technological developments which may
still be in embryonic stages i.e., which have not yet entered
the stage of feasible marketability or utilization. In addition,
consideration must be given to possible major technological
problems which could result from such things as unexpected
competition from another area for a limited technology.
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C.1 How long might it take to achieve any necessary breakthroughs

in research? in development? in production? in tooling?

A very specific question, relating to the previous question,
which demands that a critical look be taken at the time
required for a technological breakthrough compared to that
time required in similar development by like organizations.
It 18 4 frequent shortcoming of technology based planning
that insufficient consideration is given to the extensive
time requirements and sequencing of critical technological

’ _steps and phases.

PRODUCTION

A.l What kind of facilities are needed to produce the product/
process? Scale? Capital Intensity?

A general question which solicits such information as: the
type of process to be used and also the requirement for the
organizations and personnel to operate the equipment or process
and the level of skill and scale commensurate. The need here
is to alert the analyst to the need to give early consideration
S to the type of production capacity that will be needed if the
project is implemented. Is it reasonable to expect that it
X will become available when and where it is needed, within the
- necessary cost and scale parameters, etc.? Could early attention
to these quiestions shorten any likely long lead times involved
in creating any needed capacity?

B.3 Does it fit existing production lines? Are there special

process requirements?

A more specific question affording consideration of the pro's

and con's of initiating production of the product/process

within the existing production framework which is being utilized
and the amount of adjustment which may be required and/or
recognized. And, if the fit is lacking - what are the time, cost
and feasib' iity implications?

- C.1 Are equi, nent rates, volume, capacity and efficlencies crucial?

Will the production rate be able to meet the projected needs?

A very specific question which brings to light what could be
the critical balance between success or fallure based on the
interface between projected demand and available supply rate.

-\‘l ‘ B 4(,’7

——
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MARKETING ) :

A 2

B.z

C.4

To what extent do users perceive the need for this project?
Is there a need which is not currently being satisfied? Can
the need be stimulated?

A general question which will bring cansideration to the
important differeénce between demand pulled and supply pushed
marketing strategies and the ease with which a visible market
can be created.

What ‘are the competing products/processes?

A more specific question which allows the analyst to judge
whether the proposing organization has done its homework
thoroughly and is completely aware of the marketplace in
which the product/process is to be offered. Thus, one can
visualize a scenario in which a manufacturer proposes to
manufacture and promote an energy saving device as a component
on a product that is competitively weak in ccmparison with
others available on the market (by quality and/or price for
example) and hence less likely to be capable of successfully
launching the venture on their own. .

How will this innovation affect competitors?

A

A very specific question - for the most complex and exper-
ienced projects — requires broad considerations of the expected
reaction from competitors and the positive or negative results
from this reaction.

RESOURCES \

A.3

What is the availability of materials for this product or

process?

A general question asking for a "rough" accounting as to
where the necessary resources will come from and possible
tnttlenecks which could appear.
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How available are industfy funds for-this project? Where
will the funds come from?

A more specific question dealing with the willingness of

the industry to invest in various aspects of/this particular -
project area as compared to likely Federal obgligations, and
by implication, the degree of faith of the industry in this
area, the capability of the particular industry to invest,
bear the risk, etec., and the extent of support and incentives
that may be required from INDUS,

Will new (types of) facilities, equipment, tools, etc. be
needed? What will such machinery cost?

A very specific question asking for active awareness on the
part of the proposer as to the total cost involved in the
project and the sources from which such marketing can be
obtained.

Are there any legal/regulatory problems/opportunities expected/
available? |

A general question to insure that on the one hand the analyst

knows that an awareness does exist on the part of the project
proposer in regards to possible legal/regulatory issues and
what steps have been considered (if possible at all) to effect
a change where necessary. The question also attempts to alert
the analyst to possible regulatory actions that might be taken
by the Department of Energy to achieve some or all of the
implied project objectives. '

Are there any product liability problems expected? How will
they be dealt with?

A more specific question to show that the proposer has con-
sidered this area and is prepared to make responses as appropriate.

Does the product or process have sufficiently unique properties

to provide patent protection?



-~118- .

A very specific question which recognizes the possibility of
patent protection on the particular innovation produ:t/process
and the consideration which must be given to such patent

. . .action as a factor that may'determine whetker the project

' will be successful or unsuccessful. Thus, the inability to
provide for patent vights may act as a strong negative
incentive with respec* to the willingness of firms; to hecome
_involved in the project effort.,

ADMINISTRATION

L1

‘ A.3 To what extent does the industiy have a background in the-
project area (field)? Does the project fit intv overall
industry goals? )

A general question requiring awareness of the cogent aspects
of the industry and it's goals for the future and hence "its"
recer~iveness to a -“rticular product/process.

B.2 How soon can/will production begin?

A more specific question requiring creation of overall
administrative and operational plans, flows, evaluation “
mechanisms, etc. and the orchestration of the whale to
achieve production of the product/process. The time lag on
such an issue is often much longer than assumed on a super-

: ficial analyses and could well have profound consequences
for the prospects of the project.

]

C.2 What will be the time required during initial production

before stable production levels can be achieved?

A very specific question requiring forec%sting as to the
process, machinery, personnel, etc! which will be available
and utilized. It can again be much later than the date for
initial production - which is often inappropriately used

as the key achievement milestone.

!
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APPENDICES
Purpose and Description of the Hold Sy;tem
Energy Conserva.ltion Data Base
Monitoring .

Excerpts from CISST Report to INDUS May, 1977

t Ll

The Market Oriented Program Planning Study

S

Moy
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APPENDIX A

PURPOSE & DESCRIPTIQN OF HOLD SYSTEM

A, Purpose

«

1. The Hold System is an administrative device created to
"freeze" a program in any one of the stages (or blocks)

of the screening and analysis process, for consideration
at a later date. ’

2. The Hold System does not serve as a rejection méchanism,
but rather as a "clearinghouse" for programs in the process
of analysis, when at any stage of the analysis a need arises

for a delay in the continuation of the analysis.

B. Description

1. Entering the Hold System

1.1 A program in analysis enters the Hold System due to two main
.reasons:
(a) Bureaucratic - Administrative
(b) Technical

1.2 Bureaucratic - Administrative Reasons

(1) Timing iuadequate for decision/proceeding analysis
due to political constraints; lack of personnel to continue
analysis; decision maker not available.

(2) Policy and strategy related reasons, e.g., the program being
analysed is somewhat outside the division's strategies and

policies, but has substancial value to be considered at a
later date.

1.3 Technical Reasons

The technical reasons for holding a program may vary. Some of
such reasons are: information unavailable or being searched;

timing inappropriate because of economic criteria, and the like.

4’
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’

Review and Release from the Hold System.

Setting date for review

Once a program enters the Hold System, it is assigned a Review
Date. This date would be a function of the reason that forced
the program to enter the Hold System. If, for example, a pro-
gram enters the system because the decision maker was not avail-
able, the review date would match the decision maker's gchedule.

Automatic Review

Every progranm in the Hold System will be subjected to an auto-
matic review, e.g., once every six months.

Release “

Release from the Hold System means the return of the program to
the étage of analysis from which it was directed to the Hold
System.
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Figure 14
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APPENDIX B

Energy Conservation Data Base
A, Description

B. Design

This appendix provides a preliminary overview of the Energy Conservation
Data Base. This does not constitute a design of the data base, as

this will be dependent upon further discussions with INDUS, It does
11lustrate the kinds of features and design issues relevant to the

data base.
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Figure 15
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Figure 16

Examples of Data Organization
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<

A, " DESCRIPTION OF THE INDUSTRIAL ENERGY CONSERVATION DATA BASE

A
\

1. Maintenance of Data System on Industrial Energy Conservation

1.1 to maintain and operate a comprehensive Data System on all aspects

of industrial energy conservation

1.2 to serve the Division of Industrial Energy Conservation (and
other divisions in ERDA) in all aspects of data related to industrial

energy conservation _ ﬁﬁﬁ .

1.3 to assist the INDUS in all stages of the analysis and selection
of programs/subprograms/projects in industrial energy conservation

1.4 to assist the INDUS in all administrative stages of selectionm,
analysis, evaluation and management of energy conservation

programs.

2. Collection and Storage of Data on Energy Conservation

2.1 to collect Data related to industrial energy conservation

2.1.1 to continually collect relevant Data on energy areas

and on high energy consumption industries

2.1.2 to continually collect relevant data gathered by other
data-base systems (e.g., the proposed interuutional

*
brewing industry energy data base )

2.2 to store industrial energy conservation data for usage by the Division of
Industrial Energy Conservation, other divisions of ERDA, and

other government and private institutions. <

N .
ERDA/INDUS - Industrial International Data Base, 7th meeting, MILAN,
November, 1976, Doc. TID-27426, p. 7.

: Q . "
_ERIC . 4 &



\ .
«127-

assist Division ofticers in all technical and managerial activities

2.3 to be the main data system of industrial energy conservation
in the country.

3. Collection and Storage of Managerial Data

3.1 to collect and store relevant data from all stages of admini-
strative and managerial activities in the Division of Industrial
Energy Conservation

3.2 to collect and store relevant managerial data on activities of

other divisions of ERDA and govermment agencies.
4. _Retrieval, Outputs and Reports
.

4.1 to provide the potential users of the data-base with reports
on technical and managerial data

4.2 to allow potential users to retrieve relevant data in the form
of special requests.

5. What Should the Data-Base Do?

" 5.1 Be a depository of data on industrial energy conservation

5.2 produce reports and other data outputs for users

5.3
and decision making

6. Who are the Potential Users?

6.1 officers and management of the Division of Industrial Energy
Conservation and of ERDA

6.2 Government Agencies and Congress

4.4
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" 6.3 industrial organizations

6.4 other entities interested in energy conservation

B. DESIGNING THE DATA BASE

1. A number of critical issues will have to be explored carefully
in designing the data base. Among - these would at least be
the following

(1) PFunctional Issues
(a) Data Management Issues

How will the data be checked for error; inconsistencies/
contradictions between data collected from different

sources or at different times; etc.

Where will data be stored? Will different data be

stored in different locations? Will specific data

items be stored in more than one place? What kinds
of storage modes will be used (e.g.: hard copy vs

microfiche)? -

How will the data be organized?
. (b) Data Use Issues
How will a data synthesis function be performed?
By whom? Under what circumstances? When will data

synthesis vs. detailed data be used?

What modes of access are appropriate? Who should

have access to what data?

(“ ..
40
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How will data be routed and transmitted? What

mechanisms will "trigger' transmission of data?
<

Collection Issues {J . \ 3

) R
What data should be collccted for storage? When/how
often? Who will collect .data, apd under what circum-

stances?

(2) Design Dimensions

(a)

(b)

Centralization/Decentralization

Some considerations imply the need for centralization
in the data base —- e.g.: synthesizing data that

is in "rough" form; sorting of data from different
sources, data collected for different purposes;
relating different data items to INDUS's overall
mission; ensuring that data is not "lost"; the
need for data in one program that has been collected

in other programs.

At the same’time, other considerations imply a more
decentralized approach to the data base -- e.g.,

the need for analysts, planners, managers to have

"on hand" data specifically relevant to their program
or projéct; some aspects of the data collection

process.
Specialization of Data

To some extent, the data base must be organized
(structured) around the levels of analysis (mission

areas, programs ﬁrojects), critical contextual

-
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factors, Eypes of programs and projects, etc. At

tpe same time, each\si these 'categories'' and-'sub-
categories" are interdependent. The design issue
here, then, 1 how extensively the data base will .
be organized round discrete, relatively self-contained
categories. Ovganizing the ‘data base extensively
arouga such -categories would make the data more

easily retrievable and more specifically relevant,

but would also make the data base more complex.
(c) Level within the Division

At what level within the Division will monitoring
activities be located? Which activities?

(3) Other Issues

To what extent will the data base make use of technology
as compared to managerial mechanisms (e.g.: on-desk

terminals vs. meetings where data is shared and discussed)?

In this report we address the more general issues of the data
base design, by suggesting a framework which would allow for
further detailing and analysis (see Figure 15)

As an integral component of the program/project analysis and

3.
evaluation - suggested in this report - the cata base would be
designed to closely follow the rationale and flow of activities
described in this report.

4. Criteria for Outputs Generated by the Data Base

2
Of the main design issues of the data-base, the most critical

issue which would have a profound impact on the basic design is
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the reports/outputs generated by the datagPas§$ These outputs
should adhere to the following criteria/characteristics:

4.1 outputs should provide existing data items desired by users
4.2 dutputs should have a format of data preseatation which is
clear, .readable, and in accordance with the technical-

administrative processes they assist

4.3 outputs should be accessible and furnished within a reasonable

period of time.

Type_of Outputs Generated by the Data Base

! ?

The data base would generate 5 major types of outputs:

5.1 Periodical reports for internal use: These réports would

be generated to provide management of the division with
information regarding the status of programs and subprograms/

projects. Two levels of such reports are recommended.

5.1.1 the state of each mission area/program/project in
the Division, i.e., which pro?%ams/projecﬁs are being

analyzed or evaluated; which are belng implemented,

at what stage are they, etc.

5.1.2 A summary report of the status of the data base; i.e.,

existing data areas/categories recently added, etc.

5.2 Periodical reports for external use: these reports would

be generated for external entities, e.g., Congress, and
would encompass such information as activities of the
Division in energy conseivation by area, industry, etc.

tailored to the needs and request of the external entity.

- 4 ‘:‘\.'?
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€.
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5.3 Special reports for internal use: These reports would be

geﬂera;ed to provide divisional users with infqrmation
‘related to a program or project, and which is a response

to a requesﬁ for a detailed report rather than for specific
data items. .

v
-

5.4 Special reports for external usé& these reports would be

generated as response to special requests by external
entities for 'a detalied report on divisional activities
in for example, a certain geographical area, indnstry,

program and the like.

5.5 Sporadic oqtpuis: these would be special requeéts for well
defined data items, submitted by both internal and external

entities. .

Organization of the Data-Base

6.1 ﬁata Areas

The data-base would be organized in two main data areas:

1) technical data, and 2) managerial adminiscrative.

The, technical data would include items on energy consumption
and conservation, materials, processes, and the like.
The managerial-adminictrative data would include items on

manager.al processes in the division, such as program analysis
and evaluation stages, programs/préjects on hold, analysis

and evaluation criteria, and data on contextual factors.

6.2 Categories of Data Organizations

L Ad

A data base is usually organized in such a manner that allows

for each data field to be identified by ouly one value or
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definitional term. The data base suggesced here would be
organize ' in a way that provides several intersections

of its key elements, for example, programs and projects.
Figure 16 provides an example of three such intersections,
by features of contextual analysis and by level of analysis
and industry energy area. These intersections would

generate the following items:

. 6.2.1 What do we know about, for example, energy consumption
in the steel industry, or environmental constraints

in specific programs?

6.2.2 What do we know about, for erample, energy consumption
across industries or energy .reas; environmental

constraints across programs/projects; etc.?

6.2.3 What do we know about, for exampie, the steel industry
across critical contextual factors (e.g., technology,

- energy consumption, etc.)?

6.2.4 What should we know that our data base does not yet
include (based on Figure 2)?

6.2.5 What do we know about, for example, comprehensive
analysis of contextual factors, across programs,

projects, etc.

6.2.6 What do we know about, for example, the status of

project X, across process stages.

7. Conclusion

'The data base described in this section is a critical component

in the program analysis and review process. The above description

42:5
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: is of a general nature and addressed somé of the more critical

‘ o - design issues. Further elaboration of the data-base would
depend on other organizational factors and should be designed
in cooperation with the Division's personnel.
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APPENDIX C

Monitoring

A monitoring subsystem is an important component of the Division's
e _ program development and project selection system. In general,
gj' ‘ monitoring can be understood as the systematic and ongoing collection
of information which provides a description or overview of conditions,
states or activities in a program and its environment. A monitoring
subsystem further provides information about the Division itself and

its relation to the environment.

The need of the Division to maintain and integrate interial decision
' making with its environment can onlv be satisfied by a monitoring
- subsystem. Monitoring provides information about critical events

- or factors which may directly or indirectly affect the Division,
programs or projects. This information becomes vary useful for
operatirnal or policy decision making within the Division. Monitoring
is a deliberate, aggresive and ongoing process and the information
provided by it is critical for the maintenance of the Division's

operation.

Monitoring essentially involves the use of "indicators'" which
reflect some state or condition of the area being monotired.

{hus, monitoring involves collection of data about these indicators
rather than a more comprehensive and detailed analysis of the area
being monitored. In effect, monitoring is analogous to reading
"dials'" and "guages' which indicate the state of, for example, a

piece of equipment or a chemical manufacturing process.

In addition to supplying information about specific program activities,
monitoring serves several general purposes. These are purposes which
go beyond providing a description of the ctates, activities or

conditions of the program and its environment.

A major purpose of monitoring is the "triggering'" of specific opera-
tional activities. By examining information collected in the monitoring

- prc-ess decision makers can identify significant patterns or trends
which allow them to initiate activities of the Division. These

Q 4.5
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activities may be pre-specific with some criteria that indicates
that they are to be initiated under a given set of conditions. It
may also be the case that a decision maker initiates new, ad hoc
activities based on the patterns perceived in the information. This
will allow the Division to make changes in programs or projects
when needed.

- Monitoring also provides an important input into the establishment
and operation of an organizational memory or data base. By storing
information collected in the monitoring process, and making it
possible for members of the Division to access this information,
the Division can maintain a detalled historical record of states,
activities and the environmental conditions of the past.

This information is of critical importance to the Division. Historical
information is an important input to problem solving in that it
provides a basis for determining what actions have been successful

in the past under a given set of conditions. Memory further provides

a basis for forecasting by making available information on historical

trends.

Perhaps most important, the organizational memory or data base allows
members of the Division to develop processes which have, over time,
influenced the current state of the Division. Such procésses are
critical in understanding how the Division operates, in determining
why it operates in that way and in determining how to improve or
change the Livision.

Closely related to memory is the process of organizational learning.
Organizational learning is the process by which members of the
Division develop an awareness or understanding of the Division and
its environment, including previous activities of the Division

which have or have not lead to desired results under a given set
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of conditions. Organizational learning thus limits the "reinvention

of the wheel', aund by providing an understunding of the nature of

the Division's activities, helps decision makers choose those

activities or policies which are most likely to lead to success. e
A critical factor in organizational learning is that individuals

within the system must have access to a broad range of information

(both current monitored information and information from memory)

which they did not collect and which _may well extend beyond their

own domain.

It is not the purpose of monitoring to provide all information that
is needed in making specific decisions. Rather, the“overview
description that emerges provides a background fo making specific
decisions. Nor is information collected through monitoring always
used at the time it is collected. Further, it is not, generall-,
the case that the collection and use of information are roles held
by the same individual or organization. These considerations
* require not only.that information be collected but also that it be
- stored and made available in some form useful to decision makers
at the INDUS.
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APPENDIX D

The following is an excerpt from our earlier report to INDUS (Radnor,
Young, Bajkowski, Hofler, May 1977). It indicates some weaknesses

of
to

1.

3.

4.

the current INDUS program planning process primarily with respect

commerciclization of R&D outcomes.

Currently there is no formal system to 1dentify, analyze and
evaluate the non-technical and non-economic factors critical to-.
successful diffusion and commercialization of energy conservation

projects in the various subprogram areas.

The current system does not have an established system to integrate
effectively energy conservation need identification, research,
'development and demonstration with successful diffusion and com=-

meraialization of R/D&I outcomes.

There 18 currently no systematic way to identify, analyze ..ad
evaluate optioﬁs-regarding governmental roles relevant to diffusion

and commercialization of R/D&I outcomes.

Lacking a clear definition of Government roles in the field of
energy conservation research, it follows that there are no clear
guide-lines to the repertoire of policies, strategies and actions

which can be employed to implement industrial energy conservation

programs.

In addition to the foregoing points the process of program analysis

can be improved in the following respects:
a) Identifying more operational criteria for program development;

B) Having greater sensitivity to an integrated contextuil
analysis designed to identify critical factors which impede

(or facilitate) program implementation;

c) Developing spegialized analysis which organizes the collection

4 !’J" ”,'



d)

e)

£)

g)

h)

1)
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Developing specialized analysis which organizes the collection
and synthesis of program level information inputs prior to
project level activity; .

Increasing and upgrading in-house program analyses. Currently
this must be done on an ad hoc sideline basis or contracted

out;

Placing more emphasis during analysis on designing a balanced
portfolio with respect to long and short term results, pro-
ducers and users; and the various phases of the R/D&I process;
Identifying and strengthening system building capabilities
required in each program area. So far, the cuirent concept

of a subprogram (as a loose assemblage of similar projects
only incidentally related) is designed with little emphasis

on develop;ng system capabilities;

Incorporating "downstream" planning inputs from the R/D&I
system. These need to be explicitly incorporated in early

phases of program analysis in order to insure linkage of the

R/D&I phase of the program area and to initiate these down-

stream activities in accordance with the lead time required

to achieve results;

Giving greater attention to the development of project level
criteria for identifying, evaluating and selecting projects

in a given program area;

Giving more attention to the comparative analysis of program

areas in terms of achieving commercialization and other common

program objectives in order to provide a more gystematic

rational means of allocating funds in the planning phase.
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APPENDIX E

THE MARKET ORIENTED PROGRAM PLANNING STUDY (MOPPS)

The recently undertaken MOPPS exercise is a considerable effort to pre-
dict the supply of energy by various technologies in several market

segments. This section briefly describes the model developed by the
industrial working group. In addition, some comments are made on

certain assumptions and attributes of the exercise, as well as its
relation to the proposed CISST analysis, selection and planning of
programs and projects. ‘

Basically an econometric model, MOPPS analysed the impact of a veriety
of technologies (convenﬁional as well as advanced) in terms of predicted
energy demanded by the degree of market shares and penetration in
selected years over the next half a century. The basis for differ-
entiating market shares and penetration is the distribution of tech-
nology prices, which include, among others, capital cost, operating

and maintenance costs and tax credits. It is also assumed that all

the technologies in a determired market are in :competition (including
conservation technologies). Starting out with the projected demard

for energy in a given year, conservation is the first to be considered,
and savings are computed. Next, conventional technologies are considered
as suppliers of the remainder of energy demand with new technologies
assumed to supply demand requ.red in excess of the capability of

conventional technologies.

One important outcome of MOPPS is a listing of energy technologies,
in their respective warkrt., classified in absolute terms, by the
degree to which they will be capetle of entering the market and
supplying the projected incr@mental energy demand. Such a listing
provides an idea of those vechnologies which are "more likely to
succeed" 1s their respective markets. Consequently, a List, of this

nature indicztes priority technologies for ERDA's funding plams.

<
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As an experimental endeavor, MOPPS sheds light on a complex phen-
omenon, namely, the assessment of competing technologies in the

future market scene. The complexiéy of the effort is illustrated by

" the fact that any one single area of concern in the MOPPS rationale,

such as technology transfer and utilization, is in itself a consider-
able challenge for both researchers and analysts. With this back-
ground, the extent and degree of detail of the information provided

' by MOPPS should serve as preliminary guidelines for planning and

budgetary purposes; as one component 4n making decisions concerning

the support of competing technologies.

* The major advantages of the MOPPS as an instrument in technology

differentiation are:

(1) MOPPS considers a varilety of technologies simultaneously
as competitors in market segments and offers an estimate
of market penetration and technology utilization

(2) MoOPPS considers energy savings relative to other tech-
nologies and markets '

(3) MOPPS provides a "first cut" approach to technologies
-differentiation

(4) MOPPS considers the derived priority of technologies
in terms of cost or economic parameters, thus providing
a single, though complex, criterion for selection of
competing technologies, and finally,

(5) MOPPS attempts to analyse, quantitatively, the predicted

A}
contribution of different technologies to the forecasted

demand ‘for energy in future years.

" Because of the desire to produce quantitative analyses and outcomes,

and due also to some constraints of the econometric model, MOPPS
excluded or ‘.nder emphasized several important dimensione. Some of

these are:

4.~
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(1) Regulatory laws and limitations-were not considered in
..f' a manner that would account for their substantial impact
| on technological utilization and market penetxgtion.
. ' They are implicit in the model but have no critical in-

' fluence in the main variables. (In its rationale of

technologyﬁapplications, Energy and Environmental\
Analysis Inc. considered air pollution regulations as
a factor which determines "maximum fraction' for a given\
technology in its respective market). >
(2) ' In addition, political factors other than regulations were npt
explicitly considered. These and other such factors are ne\\
usually regarded by economists as "externalities", but in
the case of nation-wide analysis of technologies and their
relatidﬁ to industrial and marke{ absorption, such factors
are of primary importance.
(3) An S shaped curve was adopted for each industry in esti-
mating market penetration, assuming a very similar be-
havior across industry. Many studies of technology util-
ization and deffusion have pointed out to different be-

havior patt?fns by industry sector and technology.

L]

-

(4) ¥Finally, MOPPS assumed 1itt1é or no improvements in technologi:
General improvements were not differentiated, altﬂough
some technologies are in an embryonic stage (e.g., solrr
energy). In terms of planning and forecasting, this is a
prennial problem of the ''chicken and the egg'. 1If no im-
provements are c&nsiderea, the given té;hnology would -
appear low on a priority list, would not be adequately
funded, and hence its likelihood to improve would be
greatly reduced. In addition, although we recognize the
difficulty in forecasting technological development,
several existing techniques, such as Delphi, provide an

indication of such future trends.

Our conclusions from the above analysis of the MOPPS model is that it
is a valuable planning tcol, but not a complete planning tool. MOPPS

‘3
Q . 4.',
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‘%
complements the CISSf analysis approach in that it links economic and
technical analyses and supplies a preliminary overview or scenario of
technologies and energy;deménd/supply. The CISST analysis considers
a much greater variety of critical factors and results in the compre-

hensive exploration of the major variables of concern to ERDA in

planning and selecting funding taxgets.

L

43 .
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APPENDIX F

THE INDUS RESOURCE ALLOCATION SCORING MODEL

As we have noted in the text of this report, the current approach 6f
INDUS focuses more heavily on projects than on programs - - and within
this focus, the current emphasis is more on project selection

issues than on."downstream".implemeniation/utilization issues. This
report has noted the need for a broader focus - - one which does
include a program-specific focus, which differentiates between programs
and projects and which integrates the progrém and project planning
processes of INDUS. |

It is in this context that the current INDUS Resource Allocation

| Scoring Model (RASM) must be evaluated.

The RASM is, in essence, a methnd for assigning values to projects
in order to allow a relative ranking of projects. Without attempting
here a comprehensive and detai. ed analysis of the RASM, we may make

the following observatioms.

1) The current RASM is not adequate, in and of itself, as a method

for validly ranking projects because it:

a) focuses on only a few of the broad range of contextual
variables which need to be considered in evaluating

a project;

b) does not allow adequate consideration of the enormous
variations among projects in terms of (for example):
the variable natures and requirements of different types
of projects (e.g.: research, development, demons tration);
different INDUS purposes and goals for which projects
might be relevant (and whether one project might be relevant

for several purposes whereas another would be relevant for

only a single purpose); 4 NL\

l’_:
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‘c) 1is not specifically designed-to incorporate consideration of

"downstream'" implementation/utilization issues.

2) The current RASM does not broperly treat the differing con-
. siderations at the program level vis—-a-vis the project ’
level.
3) The current RASM in and of itself does not corsider the potential
for synergy and/or the need for coordination/orchestration

across projects. ‘

4) The current RASM does not have the capability to evaluate the
appropriateness of a solution ‘hich the project represéhts.

4 4

This does not mean, however, that the RASM is‘invalid per se. Rather,

it is to suggest that while it can* be of value, its value is as part of
a more comprehensive approach to project (and program) selection and
planning process. Indeed, as we stated in our earlier report to INDUS
(Radnor, Young, Bajkowski and Hofler, May, 1977); "Ultimately a

scoring system which assigns point ratings to the various evaluation
criteria (or some systematic evaluation scheme) will need to be de&éloped

15t

in order to rate a large number of ECOA in terms of several criteria.’

We may note here that the program/project planning process suggested in
C/ the text of this report actually makes the use of scoring models such
as the RASM more meaningful as a part of a more total planning process.

Specifically, we have noted above that the RASM cannot be validly used to

*We do not here evaluate the validity of the current RASM as a "scoring"
methodology per se -- i.e., whether it is "better" or 'worse' than

any other possible scoring model which would focus on the same set

of (limited) variables.

4
{ECOA: Energy Conservation Opportunity Area
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compare (i.e., to rank) projects which are of different types. However,
scofing models such as the RASM can be val.dly used to compare (i.e., to
rank) pro;ebts.which are egsentially similar. The program/project
planniné ﬁrocess sugﬁbsted in the text of this report provides a mechanism
for "sorting" projects into "similar types' - - thus allowing for the
valid use of acoring nodels such as the RASM. v

L3

One final comment is in order. While "scoring" modéls can be 6f value,
care must be taken to recognize (1). that any scoring "formula" is an
“artifact" and mqét be treated as such; but (2) that fscoring" models
ofterd tend to be given a status of "truth" and "finality' beyond the
actual capabilities of such models. '

4
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1, INTRODUCTIO

Thz central role of science and technology in the development of the
lesser develcped countries (LDCs) has been recognized for some time.
However, although technological change in the Third World has often
resulted in increased productive growth, it has more often than not
created economic, social and political problems that have seriously
impeded the development process. As a result, the net gain to the
LDCs in terms of alleviating some of the more distressing symptoms
of underdevelopment has been questionable. As a recent Asian
Development Bank report notes, the problem of rural poverty and
unemployment in t' Third World has now reached such a level as to
make revolutionary violence a near-inevitability if some of the

pressing problems of underdevelopment are not dealt with immediately.

Apart from the serious threat that such a situation presents to the
international economic order, it also emphasizes the urgent need for
a clear and realistic policy on the part of the developed countries
towards the LDCs in view of the significant roles that such policies
play in the political and economic behavior of Third World natior..
Though it is true that the leading role in development ouvght to be
played by the LDCs themselves, it is equally true that ruch of the
resources and knowhow that are uecessary for progressive development
are housed in . .the advanced naticns and that the responsible handling
¢ lwese factors is important to successful growth and stability in
e Third World.

The development problem has been apprcached from a varietv of per-
spectives and disciplines, each with its own weaknesses and limita-
tions. In recent years the concept of Appropriate Technology has
been feceiving increased attention by those who are concerned with
technology utilization in developing countries. The Appropriate

Technology concept does take us a step in the right directicen of

recognizing the importance of the specific context relevant to

*This summary statement of issues has been prepared without specific
citations. However, for the benefit of the reader a brief re-
presentative set of references on this tupif is attached.
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dev310pmént.and the role of technology. However, we must recognize
that the Appropriate Technology concept is itself a specific and
particular type of approach which has significant ltmitations. In
other words, Appropriate Techn .ogy must be understood as one
particular instrument with which the problems of poverty, unemployment

and unequal income distribution can be addressed, and hence it must

be considered in terms of its relation to an overall strategy of

development, Thus there has been an imperative need for the
development of a comprehensive contextual analytical framework to
avoid the mistakes that have occurred in past efforts to relate
technology R&D, transfer and utilization to the development needs

of developing countries -- mistakes which have resulted tn accusations
of economic exploitation and domination of the LDCs. Many of these
mistakes have resulted from inadequate analyses both of the situation
in the LDCs and of the role that DCs and international organiza-
tions can play in the process of development. This in turn has

been due to a lack of a comprehensive analytical framework that
simultaneously is true to the existing reality and permits the

generation of policy-relevant information in this context.

This paper is a discussion of the dominant trends in development
research, their relative strengths and weaknesses, and a preliminary
examina:ion of how these divergent trends can be integrated by the

use of a contextual analytical framework.

ITI. DOMINANT TRENDS IN DEVELOPMENT RESEARCH: DEPENDENCY THEORY AND

APPROPRIATE TECHNOLOGY

The relative failure of science and technology to catalyze development
in the LDCs may in part be attributed to the adoption of policy
messures (both by LDCs and the developed countries) which were
informed by theoretically inadequate models of economic growth and
development based on the extrapolation of the western industrial

nation experience. The fact that technological development and

41



innovation played a significant and determining role in the industrial-
ization of the western industrial nations leads, implicitly, to the
conclusion that the economic underdevelopment of the LDCs is related
to the underdevelopument of thetr scientific and technologica;
capabilities, '

To a large extent this conclusion is supported by empirical evidence;
but it is also true that the underutilization of existing capabilities,
as well as problems and consequences associated with the introduction
of western technologies, are further contributors to the currenf state
of underdevelopment. In other words, the problem is not one which can
be solved by merely adding "more technology' but also involves a
consideration of the social, political and cultural structures and
dynamics that Accompany technological activities, as well as of the
ways in which technologies may adversely impact development goals and

priorities. Thus, the two central questions that must be raised are:

(a) What are the reasons for the currently existing techno-
economic structures of the developing countries and how
are they positively or negatively affecting the attainment
of developmental goals?

(b) How can technology be consclously and effactively used
as an instrument for socioeconomic development, given

the existing resource structures and'priorities?

The first of these two questions focuses on the causes and explanations
of the currently existing states of underdevelopment, while the second
emphasizes prescriptive strategies for development. The two questions
are essentially complementary since in order to address the second,
it is necessary to make a realistic appraisal of the nature and causes
of the current states that specify the initial conditions on which

future-oriented strategies must be based.

It 1s noteworthy however, that much of the current discussion in the

development literature seems implicitly to treat these questions as

- .



being independen!. of each othex. In fact, each of what may be
considered the two domlnant streams of current thought ~ Dependency
Theory on the une hand, and Appropriate Technology on the other ~~
empuasizes one df these &uestions more than the other. However,
since each school contributes valuable perspectives which aid in
uhderstanding each 1ssue separately, a brief examination of their

key positions is in order.

1, Dependency Theory

Dependency Theory and its offshoots evolved in response to the need

to determine the causal processes that explain the current state of
underdevelopment in the Third World, an issue which was largely left
unexplained by conventional economic theory. The main argument

that Dependency theory makes is that the present condition of the

LDCs must be reexamined in the context of the development of an
intermational economic system, and the changing nature of the political,
economic and technological relationships between the developed countries
and the developing countries., Such an an:lvsis suggests that the

early forms of politico~economic dependence which prevailed under
colonialism have g%yen way to structures of financial and techno-
logical dependence that hinder the autonomous development of the

Third World. Thus, many of the problems of teciinology transfer

and technological change in LDCs are seen as problems in political

economy, rather than simply as technical or managerial problems.

There are two major thrusts that characterize the work on techno-
logical dependence. The first deals with “he manner in which the
importation and transfer of foreign technology has been accompanied
by a monopolistic contrul by the supplier over the technology and

its use, and by the heavy royalty payments and profit repatriation
that accompanies such ventures. The second thrust deals with the
inappropriatenes: and unsuitability of these technologies and products
to the particular needs and priorities of the LDCs. Several reasoné
have been suggested for this second phenomenon: the relative capital

intensity of technological innovations in the west; the market

41



imperfectfans that result from a small elite consumption pattern
dominating the market demand in LDCsj the political interests and

suclal constraints that accompany cho.ces about technology; etc.

Dependency Theory suggeats a number of interesting, indeed critical,
propositions about the natvce of the relationship between technology
énd development, which neo—classicél ecoﬁomic theory 1s unable to
identify. 1Its major contributions are taat it highlights the need to
view the problem of underdevelopment in terms of the historical
evolution of a techno-economic system, and that it makes explicit

the political and ideolougical underpinnings of the developmental

" process., However, it lacks empirical substantiation and leaves

unanswered many key.questions. For example, even if one accepts the

technological dapendénce argument as emplrically true, it is never-

_theless a reality that the bulk of the technological resources of

the world is concentrated in the advanced nations, and if the LDCs
age to achieve development through technological means, they must
necessarily turn to these nations to satisfy some of their needs

for technology and knowhow. In fact, this situation is the classical
dilemma that has characterized relations between the LDCs and the DCs
and s one that needs to be resolved in a realistic manner before

any substantial progress can be made in this area. The problem
presented both to the LDCs and the DCs is one of converting what

has seemingly been a zero sum game, with the Multinational Corporations
(MNCs) and other foreign investors benefiting at the expense of the
LDCs, into a situation where both parties can emerge advantageously

from the interaction.

It should Le n.ted that the ready explanations that Dependence Theory
offers for many currently serigus problems in the LDCs (e.g., MNC
control of several industries, dependence on foreign inputs,

skewed consumption and distribution patterns) have resulted in its
having made a significant impact on the policies of some LDCs

towards foreign investment, technology transfer and international
aid.

4.t
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2. Appropriate “Technology

'S

Turning to Approprilate Technology, the central argumeni mgde ié that
different technologies are suitable to different envi?onmeﬁts; and
that western technologies, to the extent that they have been -
developed under conditions quite different from those in the LDCs
(e.g., relat;ve capital abundance, relative 1abor-scarcit}; etc.),
are unsuitable to the peculiar factor endowments and sociocultural
attributes of the LDCs. Thus, the need in LDCs is for the design
and implementation of more "appropriate'" technologies that address
the urgent needs for employment creation, capital saving, optimal

resource utllization, and demand for essential goods.

Appropriate Technology has evoked considerable interest in both DCs
and LDCs, 4t well as international agencies and corporations. '‘One

of its wajor ¢ n_ributions has been to indicate that it is possible
to have alternate techniques of production to those already in exist-
ence, and that the social dimen§ion of technology needs to be given

a significant position in the selection of techniaques. However,

the interest in Appropriate Technology has also led to the awareness
that the problem 1s not one of merely developing a new set of hard-
ware which is more appropriate to the LDCS, but that there are a

host of other features that need to be considered before the concept
of Approprilate Technology becomes practically feasible. For example
problems relating to implementation and evaluat .., sccial and
political barriers, availability of skills, incentive schemes, and
administrative techniques are all related to the practical application

&of Appropriate Technology. Further, it is not always true that

alternative techniques are available or can te developed, and this

has important implications for the way in which the LDCs view

the technolugy available in the DCs, and how they deal with the
problem of developing their own indigenous R&D capabilities. Finally,
there exists little in the way of empirical information about the
range of alternative techniques available, the availability of
resources and the relevance of existing R&D ctructure. in LDCs to
such activities.

4~



Thus, though Appropriate Technology has emexged as a constrxuctive
approach to development, it is still inadequate in many respects and
there is a need for further clarification and elaboration of the
concept, and for empirical research that deals with some of the
underlying issues. d

With these issues in mind, in the next section a brief discussion of
the various contextudl factors that need to be considered with regard
to Appropriate Technology is presented. Not only are the relevant
arguments from Dependency Theory recognized but also policy related
issues such as implementation and selection processes. This dis-
cussion is brief and primarily meant to indicate how a contextual
analysis enriches and elaborates the concept of Appropriate Technblogy.

>

III. CONTEXTUAL ISSUES IN APPROPRIATE TECHNOLOGY

As we noted earlier, technology does have a central role in the issue
of development, and varying kinds and degrees of emphasis have been
given to the technological aspect of development. However, in recent
years, there has been a gradual and increased broadening of the
perspectives from which the role of technology is viewed. Thus,
chere is increased intercst in specifying the varied roles that

technology and technological change may have in relation to_varying

aspects of the development issue; identifying the consequences that

technology may have on various aspects of a society; and determining

how to avold negative consequences.

Fundamental to the concept of Appropriate Technology (as it is used
today) 1s the increasing awareness that it is not merely the level of

technological sophistication but also the suitability (i.e.,

"appropriateness'") of the technology which plays an important role
in development. To illustrate, the "high technologies'" developed in
the DCs (in response to conditions of relative labor scarcity/capital
abundance) may not be suitable in the LDCs (which are typically

characterized by the opposite conditions of labor abundance/capital

" 1 B



scarcity). Thus, whereas earlier models of development and economic
growth had largely rested on the assumption that more and/or more
sophisticated techﬁology would lead to more growth (regardless of
the contextual differences between countries), it is now recognized
that technologies developed in one cbunpry (having a particular set
of contextual conditions) are not necessarily suited for another
country (which has a different set of contextual conditions).

The immediate thrust of the response to thig situation has been
towards the development of technologles that are specifically
designed for the factor endowments and environmental conditions of
the developing countrles. The specific emphases have been on
technologies which are low cost, labor intensive, simple to operate,
energy saving, essential goods oriented, small scale, indigenously
developed, and which address the immediate and pressing developmental

" needs of the developing countries.

We can see, then, that underlying the concept of Appropriate
Technology (whether explicitly or implicitly) is some degree of
' awareness tﬂat technology development, transfer and/or utilization
are affected by the complexity and uniqueness of the contexts of
the LDCs. This awareness of importance of context takes us a step
in the right direction. However, there remain a number of serious
limitations to the Appropriate Technology concept. Mainly, these
limitations are the result of two factors:
1. The Appropriate Technology concept is itself an approach
to development. It therefore hzs a particularistic (and

thus limited) perspective about development.

2. Much of the analytical work on Appropriate Technology lacks
adequate inquiry into the practical aspects of Appropriate
Technology .

Thus, much of the analytical work in this area focuses on technical

11,
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dimensions (in the gense of identifying and developing alternative
techniques of production) and on econsmic dimensions (in the sense of
market aspects of alternative techniques). As a consequence, many
key problem areas are left unexplored, In partf’this is due to the
fact that the focal emphases of Appropciate Technology (which were
identifted more or less in reaction to the characteristics of modern,
sophistic. ‘-.d technology) have themselves begun to constra. . analysis
in this area. For example, Appropriate Technology is generally
associated with low/intermediate techrology —- and thus tends to

leave unanswered questions about the appropriate role of high
technology in the LDC context.

Furthermore, 1t has bcen observed that the very same contextual factors
that played such an important role in the initial "diagnosis'" (of the
inappropriateness of the high technologies used in the past) seems

to be largely ignored and omitted in "prescriptive" responses. Thus,

we have mainly technical and economic policy recommendations being

~ made about Appropriate Technology which fail to recognize that social,

cultural and political factors are an important (indeed essential)
ingredient of the very notion of "appropriate" technology.

In addition, failure to look at the practical problems and obstacles
that an Appropriate Technology program may encownter has resulted in
little work being done with regard to: the constraints and obstacles
that will be faced by an Appropriate Techhology program; the dynamics
of the Appropriate Technology innovation process; diffusion and
marketing of Appropriate Technology; infra-structural necds for .
viable Appropriate Technology program; R&D system requirements for
Appropriate Technology; skill and training requirements for an
Appropriate Technology program; implementation and evaluation aspects;
organizaiional managerial and policy implications; relevaunce of
existing knowledge in other disciplines such as management of R&D,
systems analysis, innovation research, and public policy; manpower and
skills requirements for Appropriate Technology; the political dimensions

of Appropriate Technology; etc.

45
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Furthermore, usage of the Appxopriate Technology concept will tend to
be constrained by the general problems noted earlier; e.g.: the
constraints and limit -ions to which the major agencies and parties
engaged in such research are subject; the conflicting fdeologies

and preferences of these parties which works against the development

of theoretically substantial knowledge; etc.

Finally, the emphases of Appropriate Technology (labor intensive,
esgential goods oriented, small scale, etc.) thus far leave unanswered
such critical contextual questions as: "Under what conditions are
these emphases appropriate?'" For example, does an "appropriate"
technology always have to be labor intenstve? Under what contextual
conditions might quality be more important than labor intensity?
Under what contextual conditions might high level technology create
more jobs in the long run than intermediate technology?' What are the
problems/deficiencies in the commonly used criteria of economic
performance (e.g.: Internal Rate of Return, Net Present Value) and
how may these be embedded into a broader set of analytical tools

with which to guide decision making in the context of development?
For another example, we should not accept uncritically an "essential
goods" orientation. Would it really be wise to build a whole economy
around "essential g.ods' such as food, clothing, housing? If not,
what "mix" ofi"essential" and "non-essential' goods would be relevant?

And what is or is not an "essential' good?

- Thus, while the recently emerging concept of Appropriate Technology

is indeed a step in the right direction (of considering development
and the role of technology in light of total contextual conditions),
it must also be recognized that Appropriaté Technoiogy in itself'is a
specific type uf approach to development, that it is only one of many
possible approaches, and that it does have its limitations. 1In

order to undersiand the relevance of the Appropriate Teéhnology
approach per se (which we have deliberately indicated to be a
specific approach by the use of capitalizations), 1t will be

necessary to focus on the idea of "appropriateness'
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(wvhich we'deliberately do not capitalize) in terms of the broader

context. In a word, we.must have a comprehensive contextual per~

spective from which to .analyze the probiem of development, the role
- of technology in development and the relevance of specific approaches
' (such as the .Appropriate Technology concept).
It is valid =~ indeed, neceséary —~~ to usk what is "appropriate" tc
development, provided only that we have a broad perspective (i. €.,
. : a total contextual perSpectiva) about what development involves.
“In this way, we will no longer be focusing solely on & specific type
of (or approach to) technology, or even solely on technology per se.
Rather, our focus will include such questions as: What are the
conditionsthat make an any particulax type of technology (low,
intermediate or high) "appropriate" to a specific type of industry
at a particular point in time for a particular country or scciety ~-
. . and in terms. of what purposes and objectives, as determined by who&%
, " 'What are the critical factors in a specific contewt (e.g.:
level/stability of funding; nature of the institutional/personnel
bases;‘roles of and linkages befween var'ous types of institutions)
which would either facilitate or-hinder development? What are the
policy and action strategy options which are both "appropriate"
and avatlable -~ and what would be their impact on development, on
. technology development/transfer/utilization, on a particular country
or society? '
-
From this broader understanding of "appropriateness", the nature and
role of the Appropriate Technology approach can be given a proper
perspective -~ as can the overall rgle of “technology and various othe1

approaches to issues of development.

Based on these discussions, and our overall understanding of the rolae
of technology in developing countries, the next section is a brief
discussion of some important selected issues that arise in this
context. An examination of these issues is important from both -olicy

dnd research perspectives, and this discusslon is precented mainly to

! N
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indicate and elaborate the wide variety of issues and factors that
need to be considered in an overall analysis of technology in
developing countfies, and suggest ways in which a contextual analytiral

aprroach is useful in these contexts.

IV. SELECTED ISSUES IN TECHNOLOGY AND DEVELOPMENT

1. The Choice of Techniques

Central to the fransfer, adaptation and development of technology,

and more generally to the relationship between technology and develop-
ment, 1s the issue of how pari:c.ilar techniques are chosen and
implemented, and how this decision making is constrained by social,
technical, political and economlc factors. In this sense, the problem
of the cholce of techniques is at the core of the concept of
appropriate technology. Stated differently, the development of
appropriate technologies essentially involves the development and use
of appropriate criteria for the chofce of techniques. Although this
has been recognized in much of the work on appropriate technology,

it is also true that the very same social and environmental considera-
tions that went into the diagnostic portion of the work, were left

out of the prescriptive part. Thus, by and large, the criteria for
appropriate choice of techniques still remain techno-economic in
content, and leave unresolved and unaddressed issues regarding the
social and environmental context of such choices that were the major
forces to generate concern over appropriate technology in the first

place.

Furthermore, the existence of "inappropriate" technologies has not
been looked at from the perspective of the existence and operation
of decision-making structures that are constrained in such a way as
to lead to the selection of "inappropriate" techniques. Lack of
access to information, uncertainty in decision making, influence of
vested interests, status and prestige assyciated with cerrtain
technologies and projects, blased tax and excise structuses, and a

host of other factors can lead to supposedly "irrational" decision

.
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making with deterministic inevitabil.. . These aspects of the cholce
of techniques in developing countries have several tmplicatlons for
the structures and decision making strategies of organizations in both
LDCs and DCs.

Unfortunately, organization theory, which has the potential of making
significant contributions to development, has mainly addressed the
interests and priorities of large, sophisticated organizations which
work under very specific prﬂfitamaximizaiion principles. In develop-
ing countries, there is a need for a fr&mework which takes into account
not only the profitabil@ty and efficiency factors, but also tocial,
political and environmental costs and benefits in the decision making
process. Partly, this continuing tendency to focus solely on the
technical and economlc aspects of choice of techniques has been a
result of a lack of -information about the other dirensions, and an
inbuilt bias in much research towards quantifiable measures.. Partly,
also, the reason has been that decision situations and criteria are
highly depenhdent on the particular country, sector and objectives
being pursqed, thus making general statements about criteria for. the
choice of techniques difficult.
Nevertheless, it ought to be mentioned that recently a few studies
have dealt With the choice of techniques in LDCs from a broader
perspective which includes consideration of the historical, social
and environmental Jeterminants of technical choice. What is

- required, howaver, is a systematic compilation of these findings and
the development of a paradig ror research in this area that is

-j- simultaneously true to existihg theoretical foci and addresses the

priorities that the empirical evidence hignlights. Furthermore, such
research requires a breakdown of disciplinary barriers and emphasizes

the need for indepth qualitative studies.
\

2, Research, Developmeni and Innovation in LDCs

One of the major characteristics of underdevelopment is a weak,

Q . 4?)




inadequately stiucturxed or oxchestrated indigenous Research and
Development (R&D) syatem. Hence, a necessary complement to any
policy which seeks to encourage uttltzatfon and development of
appropriate technologles in LDCs s a plan to strengthen this local

R&D structure and system orchestration.

As is often the case, a great deal has been written about the role
that R&D does or should play in the process of development, but little
has been done about it, and little is known about the real and concrete

characteristics of R&D systems in LDCs.

Nevertheless, two things are clear. First, in order to give meaning

to any strategy involving development through appropriate technology

measures, the generation of a strong, need-oriented, socially-beneficial

R&D capability seems to be essential. Second, the current conceptuali-
zation of an R&D system needs to be extended backwards and forwards '
(vertically integrated) so as to include the entire process from
initial financial, human, material and knowledge inputs to final
utilization and consumption. In other words, there is a need to view
the R&D system in terms of the overall economic process of production,
distribution and consumption and to recognize the central role that

innovation plays in this process.

Thrcagh such a conceptualization, it will be possible to examine the
roles played by what appear to be a diversity of unrelated factorvs,
(such is extension structures, institutional and cultural barriers,
market imperfections, competitive policies and educational system
nriorities), in determining the degree to which the R&D system 1is
rcuvvant to developmental goals. A strategy for the strengthening of
the R&D system that does not view the system in this broad sense

can wc'll lead to the marginalizatlon of the system from the economy

and make R&D a consumption iivem, rather than an investment item,

In many LDCs, the R&D systems are heavily oriented towards high

technology, advanced science and the status systems of the international

11'-'
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scientific community. This, in combination with structural inade~
quacies in terms of coordination, dissemination, need identification,
implementaéion and evaluation, leads to a situation where there is
little relation between th. kinds of R&D being done and the develop~
mental priorities at hand,

The two research priorities that emerge here are (a) the identification
of the various dimensiors of the total R&D process (we refer to it

as the Research, Development and Innovation (R/D&I) process to indi-
cate the more comprehensive usage of the concept); and (b) an analysis
of what combinations of these dimensions would constitute an effective
R/D&I system in the LDCs.

The general paucity of concrete information and enherent theory about
R/DSL systema in LDCs suggests an exploratory study that addresses
these questious. Further, since the concept of appropriate technology
1s of particular importance currently, it would make sense to conduct
a study that addresses this question: What are the R/D&I system
characteristics and interactions that lend themselves to the success-

ful development and implementation of appropriate technologies?

3. Agrarian Innovation

Most LDCs are characterized by a large backward agricultural sector.
The major emphasis given to rapid industrialization in early develop-
ment efforts led to a relative neglect of the agricultural sector, and
it is only recently that the importance of the role that agriculture
plays in a healthy developrent process has been recognized. As a
result, the recent plans and policies of many LDCs indicate a vigorous
and renewed interest in the improvement of the rural economy.
Intensive efforts are being made to develop adequate structures for
the production and distribution of agricultural inputs, the develop~
ment and implementation of more efficient agricultural techniques,

and the setting up of agro-based industries to further enhance

growth in the rural sector.
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However, there are several areas where gaps or inadequacies in the
current understanding of the process of developmént have led to serious
problems in the Implementation and success of suck efforts. For
example, little is known about the interactions and linkages between
rural and urban sectors, often resulting in a dichotomous treatment
of the situati n which‘only aggravates the existing inequalities
between them. Also little is known about the fole that tribal
Influences play In the rural economy and the extent to which growth
strategies can help or hurt them, There is much to be done in
tdentifying and evaluating the shadow costs associated ‘;ith agri-
cultural innovations, as well as analyzing theilr environmental .-
cultural impacts. Further, there are several unexploited resources
in the rural sectur in the form of artisan and traditional skills
and sciences, and the extent to which a development policy can make
use of these resources for overall economic growth still remains
rather unclear. Finally, little is known about how agricultural
R&D systems can be designed and implemented so as to make them
address the needs of farmers and rural workers. For example, the
agriculture extension system in India is highly inefficient in the
sense that user needs are rarely reflected in the types of R&D work
being done in agricultural institutes, and the dissemination of
lnnovations i1s hampered considerably by bureaucratic barriers ang

structural def*® :iencies.

far as agricultural innovations are concerned perhaps the most

famous recent innovation 1s the introduction of high yielding
varieties (HYV) of wheat, .hich led to the Green Revolution. Though
this led to substantial .:veases in agricultural productivity in

\ many areas, several studied done since have drawn attention to e
adverse consequences that ta. Green Revolution has had on income
distribution, land o' uership and rropping patterns. Such findirge
raise a number of important issues about the way in which rural
development programs involvir.g advanced agricultural techniques

shoul be set about.
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4, Regionalism in Deyeloping Countries

The concept of reglonalism focuses on the severe regional digparities
and skewed development patterns that exist in many LDCs. This has
both spatial and social dtmensions ~- the former relating to the
concentration of the benefits of development among the major urban
centers at the expense of semi~urban or rural areas, while the

soclal dimension relates to the concentration of such benefits among

a few socio~economic groups, for example, owmers of industry and
agriculture, at the expense of the urﬁan and rural unemployed, landless

labor and tribals. %

At a theoretical level, regionalism as an analytic category occupies
a significant position in current research in Dependency Theory. The
concepts of unequal development and internal colonialism have strong
implications for the understanding of regional and social disparities
in the LDCs. The contribution of technological decisions towards
creating and maintaining these disparities is an issue which stands
at the interface of the Dependency Theory and Appropriate Technology
approaches. Thus, study of this issue is important both in the
interests of theoretical clarification as well as for the policy
implications that may be drawn.

Several explanations of the mechanisms.by which unequal benefits

accrue to different regions or groups have bee~ offered. One
explanation is earlier strategies of development based on the

"dualism" thesis which suggested that LDCs were characterized by

- two sectors, each independent of the other, one of which wasg advanced,
progressive and industrial, and the other rural, backward and stagnant.
The urban sectors were treated as "growth poles" where investment was
concentrated, with expectations of a 'trickle-~down' effect into the
rural areas. The 'dualism' thesis has generally been discarded as
having insufficlently recognized the true nature of the interconnections

and interdependencies between urban and rural sectors.
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Regional economlc specialization has been offered as another explan-
ation. Since regions differ in the availability of resources,
specialization may be optimal from an overall economic point of view.
However, this -creates the same unequal dependencies between regions
in terms of the flow of material goods as characterize relations
between "metropole" nations and their "satellite~". Moreover, the.
location of wuch investment in the LDCs, particularly those that are
not site-specific in terms of access to resources, is influenced by
political ané historic considerations. The colonial past of the LDCs
has resulted in the concentration of infra-structural facilities around
ports and coastal areas to the neglect of the hinterland. Investmeut
decisions that take advantage of these tacilities reproduce and
azgravate this pattern. Development projects utilizing international
ald are accompanied by tie-in clauses and priorities of the donor
agency which manifest themselves in locational and techpical re- |

strictions which contribute to regional ineruality.

A host of other market, financial and ta.. structures and social
factors such as price dizterentials, differences in credit availa-
.Sility,.rural~urban nigration and s™ills flows, interact with
technological cacisions to reinforce these disparities. Tue educa-
tional system is of p~:ticular importance in this context. By
cvey-empirasizing urbar elit._-orientad educution, educational insti-
: tutions prepare ;-aduates for positions in MNCs or large national

businesses. The result is the further specialized education of an
already privileged el.te and widening the gap between socilo-economic
groups. The strong urban bias, both with vegard to access to
educational facilities, and the nature of the skills imparted ensure
that the gains from investment in education accrue to urban areas.
The lack of applicability of acquired skills in the rural areas

results in the migration of the few rural educated into the cities.
Technologies that specify high levels of skills operate, through

employment effects, to increase the concentratlon of economic power

within a few socio-economic groups, and to marginalize others such

’! )
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as tribals and rural artisans whose traditional economic actlvities

are replacéd. Reciprocally this leads to the concentration of

market demand for sophisticated goods which in turn requires soph-

t

Recently, there has been an increasing interest in the concept of
regionalism and unequal development. One of its key characteristics
1s that it establishes an analytical category whereby mény of the
arguments o. both Dependency Theory and Appropriate Technulogy can
be evaluated and/or synthesized. A key critical issue in this regard
deals with the manner in which economic, organizational and socio-
cultural features of technology-related decisions contributeffo

the mechanisms by which soclal and regional disparities gté produced

. and maintained.

5. Organizational Processes and_pgcision Making Structures

Organizational and decision processes determine the management and
mode of operation of a production system and relate to the way in
which inputs, opernting procedures anl production processes ave
organized. Thils organization influences the relationships among
wcrkers, and betweelt. individuals and processes. The transfer of
techniques from DCs to LDCs generally involves the transplantation
of an entire technological system and set of practic . designed
inherently on the basis of Western organization and u. cision making
structures. The fact that organizational adaptation to local
patterns may be necessary is often overlooked, primarily because
technology is seen as a value~free and apolitical means to an end
in the eyes of Western trained designers and engineers. Even in the
LDCs, design technologies are based on implicit and thercfore
unquestioned assumptions about decision making structures and
attitudes towards work and workers that are rooted in Western

cultural models,

Another aspect that is ignored Is the possibility of designing

alteruative orgauizational systems based on the same set of

46
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technological hardware, Given a set of machilnes and processes,

organizational stxuctures are assumed to be determinate.

The structure of deciston-making in the West still is primarily
hierarchical and depends on regular and relatively accurate feed-
back from each level. It assumes both the existence of levels of
authoriiy in deciston-making and the iéailability of information
from lower levels. Such a structure 1s information-rich, focused,
and responsive, Therefore, once policy is determined and a suitaﬁle

technology developed, implementation is relatively straightforward.

In the LDCs, on the other hand, different structures can be identi-
fied based on two primary forms of decision making: the consensual,
involving maximal feedback and minimal authority, and the hierarchical,

based on minimal fteedback and maximal authority.

Consensual decision~making is typical of plural societies, in which

no one subculture clearly dominates the rest. Decisions made are
those that all parties involved can live with and may be suboptimal
from the point of view of any individual or group but optimal for

the whole system. In such cases, technological system des.gn involves
the choice of processes which interact efficiently or with a minimum

of inefficiency, given the cornstraints.

Societies with authoritarian political structures typically have
hierarchical decision making. The choice of technological policy

‘and products presents no difficulty, but problems are encountered

in implementation and operation. Quality control problems, for
example, result from a lack of information feedback, which occurs due
to the tendency of individuals to compete with others at the same
level for the good opinions of those at a higher level rather than

to implement the prugram. Problems tend to be suppressed since
admission of difftculty represents political ammunition for competi-
tors. 1In such societies suitable technology implies that personnel

be organized into a structure with built-in information generation

.’1 r:;
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and retrieval systems, and authoritative performance evaluacion
measures, Since innovation is generally discouraged, external

sources must be relfed on for development,

In reality, most cultures are pluralistic, f.e., no one subculture

is clearly dominant, and both consensual and hierarchical decision
processes are present. Decision making within subcultures tends to bé\
consensual, while decisions affecting the soclety as a whole are

made by the dominant group. These may be optimal for them but
detrimental to the whole society, and may be resisted by the sub-
ordinate groups to whom they are handed down hierarchically. Even

1f the decisions meet with the approval of the subordinate groups,

no compatible decision structures may be available within the latter for
implementation. In this case, individuals from the domfnant culture
may manage programs and typical hierérchical decision making results.

~

The issues that this discussion raises are:

(a) What are the organizational features of a given technological
System that are based on cultural norms and political

structures different from those of the society in which the

system is to be located?

(b) To what extent do these features affect the implementation

and utilization of technology in the host country?

(c) How can these features be adapted to take into account

indigenous socio-cultural structures.

6. Methodological Issues

Apart from the theoretical diversity that characterizes development,
there are the practical problems associated with research in developing
countries. A reallstlc coaslderation of these issues in any research
brogram on development is vital to its successful implementation and

to the accuracy of its findings,
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. Access to information is a major problem. Private companjes are

reluctant to divulge information that Is competftion-sensitive, as
are many of the data required for a comprehensive study of choice
of technfques. Small scale units, on the other hand, rarely keep
adequate records and accounts of their transactions and production
figures, preferring to work in a traditional and intuitive manner.
As a result, the researcher is compelded to either rely solely on
the subjective estimates of individuals, or to personally develop

and use whatever measures he can.

Many LDCs  having had a colonial past, have fairly well developed
staiistical information systems, but quite often data that are relevant
to one particular study are scattered across the country in various
small"offices, Also, access to such information is sometimes difficult
because of the inefficient operation of the distribution channels

of the governmeﬂt information system, or because of bureaucrat.c
obstacles. Furthermore, it is not very easy to find out what kind of
data the, government collects, and in what form. Quite often, the
government may have collected substantial amounts of information
about a certain sector or factor in the economy, but there may be

no awareness of the existence of such data. Knowledge of where
information exists, how it can be obtained, and what kinds of infor-
mation are available, can often make the difference between success

>

and failure of a research project.

Two other problems deal with language agd travel, English, which is
the medium of much research in this area, is only spoken in the
"developed" regions of the LDCs. The need for qualitative informa-
tion based on interviews with people in the interior and backward
regions makes familiarity with local customs and langauge and accep-
tance by the local people essential. By and large, the researcher
in the fileld 1s restricted to areas where he is accepted and where

he can speak the language. As a result, the people he inLeracts
with generally provide him with only one side of the story, hence

biasing the research.
o
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For example, wmany evaluation studies of deyelopment programs have
been limited to conclusions based on interviews and questionnaires
administered to the fmplementing agercy officlals and assoclated
persons, and as a result have been unable to gain a realistic grasp

of the point of view of the subjects or intended beneficiaries of
these programs. To a large extent, this tendency has been the result
of looking at the LDC as a homogeneous entity where all the members
are equally concerned with and involved in development. This is quite
fallacious. Different groups have different interests in development,
and as a result, they have differen;.perspéctiveé on the process of
development. Consequently, they respond differently to the various
issues that emerge. Good research requires an objective appraisal

of all perspectives on these ILssues.

Further, unlike research in developed countries where travel and
communication systems are well developed and reliable, field research
in an LDC can often be an uacomfortable and hazardous experience.

A familiarity with field conditions and a willingness to spend
adequate periods of time In faraway regions are important factors in
the success of a research project. On the other hand, good research
also requires sufficient access to an institution in the area where
library and data analysis facilities are available. Also, a fami-
liarity with a wide range of interdisciplinary analytical tools and

an adequate theoretical training are necessary prerequisities for

- such work. This blend of theoretical and practical requirements,

plus a base from where to operate, is not re:nlily forthcoming, and the
development of such capabilities is indeed one of the requirements

of LDCs.

With regard to this issue, the general tendeuncy in the past has been
that researchers from advanced countrinss who have the necessary theo-
retical tralning have domlnated research and development. On the
one hand, this was the only option avallable, given the relative
scarcity of adequately trained LDC reseavchers. On the other hand,

however, the relative lack of familiarity of western researchers
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with practical field conditigns has reflected itself in the quality
of research produced, with a distinct lack of certain perspectives on

the problem '+ ‘ng quite evident.

Since it 1s no longer true that there exists a scarcity of trdined
LDC researchers, it is appropriate that any research program in d:vel—
oping countries include such individuals in order to enhance the
quality of the research and reduce the one~sidedness of the findings.
One of the key componenis of CISST's proposed program is to make use
of such researchers, both in the fnitial design stages as well as

in field work and data collection, in.cooperation with researchers
from the United States, so as to draw the maximum benefit from the

strengths of both.

Another factor that plays an important role in the success of a
research study is the selection of the fileld site (or sites). The
site needs to be such that, besides being accessible and manageable,
it permits a close examination of key issues such as those discussed
earlier. Though theoretically any site is important as far as pro-
viding such opportunities is concerned, there are some where important

issues are closer to the surface and therefore more readily researchable.

Finally, there is the methodological issue regarding frameworks for
data collection. Historically, researchers have generally taken one
of two approaches. The Iirst involves a specific, rigorously definec
study which defines a number of variables and measures and gathers
data by the use of formal questionnaires and interview schedules.
Quite often, the variables included in the study have been selected
by researchers who are unfamiliar with the context. Furthermcre,
though technically desirable for the structure it offers, such an
approach constrains the collection of data of the kind that fall
outside the immediate set of variables that ar> of concern in the study.
Since more often than not, very valuable information exists in this
form, the study prcduces only a partial perspective on the situation,

and one which is oftentimes biased.



L SRR e SN et

.25-'

>

On the other hand, there are the open, uné;iuctured studies, that do
not use any predetermined format and set out to discover the variables
and patterns of imteractions th.t exist., Though these studfes
generally provide a richer set of data and a more comprehenstve
perspective on the situation, they often suffer in that the very .

nature of their unstructuredness dqés not permit the interpretation

of their findings in a broader, generalizable sense.

There ia a need for a framework for research and da¥a generation
that is flexible and which permits the ccntext specific findings of
individual studies to be related to each other, and to.other findings

in the area of development -~ if such studies are to provlide concrete

-

‘policy inputs.

4

The CISST analytical framework mentioned earlier permits this need
to be addressed, and allows for the synthesis of divergent and un-
related issuea into a systematic formulattion at‘'both theoretical
and methodological levels., ' p
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V. CONCLUSION: THE NEED FOR AN INTEGKATING ANALYTICAIL FRAMEWORK i

The previous discussion of the network of contextual factors that

~influence the critical issues of technology and develcpment ¢. -~ribed

above point to‘the need for a framework for research and data generation
that is flexible &nd which permits the context specific findings of -.ﬁ
individual studies to be related to each other, and to other findings '
in.the area o§ development -~ if such studies are to provide concrete

policy inputs;

The CISST analytical framework meation:d earlier permits this n. 4
to be addressed, and al .ws for the synthesis of divergent .and un-
related issues into a sysematic formulation at both theoretical

and methodological levels. At the theoretical level, it provides

a systematic f:amework, grounded *“n existing knowledg. and experience

with regard to research, development and innuvation systems, for

the gener 'l analytical dimensions that are of significance in this

regard. At the methodological level, it provides a powarful device :
for tae identification and categorization of data in a manner which

permits the flexibility that is necessary for such studies. At the

same time it offers the Structure which is necessary for the findings

of the study to be integrated w.th ~ther findings.

Based on the methodologl al lssues ralsed in this sectlion, specific
implications can be drawn for the conduct of research in developing

countries. Of forgmest importance is the fact that the conditions

»

under which the research is to take place. and the contextual con-
strafnts and sitv tions, are different from those experienced in
advanced councries. Hence, not only is there a need for a contextual

analysis in terms of the substan ive rontent of development research,
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o
but also in terms of the practical aspects of carrying out such re-

search. The implication, therefore, is that the conduct of a
research program on technolbgv and development needs to adopt a
~certain structure which is gble to hddress the methodological

imperatives that emerge from this dfgcussion.

In this paper, a brief 1llustrative discussion has been presented
on how such a comprehensive contextual analytical framework could
contribute to the richness and clarity of issues that emerge in the

area of technology and devélopment. Based on such an apprcuach, a

tentative research agenda has been‘suggested.in the form of topics

for research which emerge co particularly,cri&ical with regard to

our understanding of the processes involved. These issues have been
A discussed briefly to indicate how an examination of them is re-

:' levant in terms of currently dominant trends in development research.
The‘agenda proposed is not meant to be exhaustive, but illustrative of
issues. An examination has also been made of the methodological

g factors that need to be considered. These discussions demonstrate

the value of an overall, coutextual approach which transcends dis-

- ciplinary boundaries.
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CHAPTER NINE

POSTSCRIPT




Policy analysis is fraught with dilemmas: to he all-encompassing or

to be focused and specific; to satisfice with partial analyses or to

‘seek "optimal" solutions; to be informed by theory or to be guided by

the experience and wisdom of practitioners; to be inductive or deductive;
to provide many options or a single alternative.fpf the decision maker};

and so on.

We have not provided any easy solution to these dilemmas. We have ‘
however attempted to show the feasibility of dealing with very complex
policy questions that occur in the mnst uncertain of environments, that
of research, development and innov..: ' . We have done this utilizing the
anaiytlcal framework which we de&elop;d for this purpose and which we have
presented more fuily in' Radnor, Spivak and Hofler (1977). 1In Jdoing so,

we have demonstrated the feasibility of dealing with the above dilemmas
in a variety of ways, befiéting the problems at uanc ,

In Agency/Field Relations we showed the value of taking a simply stated

issue ("What proportion of our budget shouuld be field vs. agency directed?')
and making it much more meaningful by, on the one hand broadening the

issue to agency/fie'd relations and taking an overall R/D&I systems per-
spective; while on the other hand partitioning the question into its more
specific and differing ramifications for each nf the R/D&I Yfunctions
(research, development, etc.). Further, we could make this approarh both
feasible vet comprehensi+: by having available to us the generic descrip-
tiSns of issues that r d then be viewed from the educational R, D&I
context.

e
e

At this point we can take a step beyond the analysis presented. That
analysls was for educational R/D&I; it should not be difflcult fur the
interusted policy analyst working in another sector (health, agri-

-

culture, -etc.) to now undertake an analogous study of this same issue.
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This brings us to the hoped for consequences in' presenting the various

! studies. Agency/ﬁield relations in eduéatiOnal R/D&I may be of interest '

to some as a topic in its own right, and we are pleased to be able to mak'
our thinking on this topic available.. But, more important in our view,
is a la-ger insight. In the first instance, this cquld involve extension
of the analysis to other sectors aud situations, as implied above. As '\
such, we would hope that our analysis could provide a useful mode. and -
further, pqséibly the start of comparative analysis of such a quastion

across sectors. Yet still more important, it is one example of how such.

.//

-

a difficult R/D&I isgue can.be usefully analysed -~ utilizing the
perspective we have developed.
/////}

u
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QIf/is to reinforce and further illustrate this theme that we have pro-
vided a variety of such policy analysis of differing issues in three
gsectors (education, energy conservation, and technology and development).
The several policy issue. discussed in educational R/D&I (Chapters One
tnrough Five) enable us. to see the capability of our approach to deal with
a variety of questions in the same sector. The other three analyses
(Chapters Six through Eight) begin to show its broader applicébility to

other sectors. e

In the a .1lysis qof regionalism in educational R/D&I we showed how an K
R/D&I issue could (and should) be properly framed in its political/legal
environment as a necéssary background for appreciating the intervlay of
structural and functional requirements. This interplay between the en-

vironmental and institutional (or inter-institutional) levels is charac-

. teris”ic of our mode of analysis and 1s precisely what is needed (and

often neglected) in policy analyses. Much the same is involved in con-
sideving the requirements for technology and for R&D systems (the issue

of "appropriateness") in the developrent of third world nati. ns.



The energy conservation and the educational R/D&I program plannaing and
" project selection analysis deal with very operational questions. In the
former, we were able to translate our perspective into operational pro-
cedures that could benefit from the richness of our taxonomic framework,
while still leaving the analyst the freedom to use his or her own ex-

| petience to tailor the process to personal needs. In the latter, while
we were only able to téke the first step in the analysis. Still, we were
again able to demonstrate the importance of recognizing the political
,dimensions of both the environment and the process itself. The analysis
of requirements for fundamental research in education illustrates the
need to recognize the need for and ‘to be able to carry out, a study oﬁr

" a single R/D&I.function from a systemwide.perspecttve; ’

Perhaps more than anything'the studies can help banish the nolicy
analyst's fear of becoming involved in the rich texture.of vn-iables
-hecessary for realism but, until now, too complex ané too diffuse to
permit in-depth imsight; banish the feur of transfering of knowledge
from one context to another. Understanding the components of context

we can hope to deal with some of the dilemmas stated at the outset of

... this postscript. We trust that the presentation of these analyses can

be a step in that direction.
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