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ABSTRACT -

The study of human service organizations has received
- little attention in the. field of organizational '‘analysis.
7This paper outlines some of the management problems faced by
voluntary boards in managing a professional service, It
attempts to provide a conceptunal model throuagh which the

operation of human services may be analyzed. -

It is hoped that the study of human services will evolve
with time,as solutions to .the management problems are sorely

required,
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Human services may be differentiated from other bureau-

Chapter I

INTRODUCTION

cracies by two fundamental characteristics:

1.

2.

According to Hasenfeld and English {1974%)

The input of raw material are human beings with
specific attributes, and their production output

{
are persons that are processed or changed in a

predetermined manner.

The general mandate is that of giving a 'service?
which usually means the maintenance or improvement
of the general veil-being and functioning of peo-

ple. .

have three major fuactons at a societal level:

Some services assuBe major responsibilities in the
socialization of members into future roles +they.
may occupy{schools,social and recreational cen-

tres,youth serving agencies).

Some services may serve as major social control
agents by identifying individuals who fail to con-

form to role prescriptions and temporarily remov-

human services




ing them from these positions, These services thus
enable the continuous functioning of +the various
social institutions without disruaption(lav
enforcement,hospitals,correctional and social ser-

vices).,

3. Some services assume a social integration function
by providing the means and resources for the indi-
vidual to become integrated in the various social
units with which he affiliates{such mechanisms as
resocialization +therapy,material assistance,and

gcounselling),

At an individnal level services provide critical.
resources not available elsewhere, Their effectivensess in
doing so leads,accoxding to Etzioni (1968) to a reduction of

social alienation and an improvement in social functioning.

To date,human services have had 1ittle(attention paid to
them in the field of organizational analysis.They have been
classified along key dimensions and soﬁe adthors have
attempted to identify key issues in their functioning and in
their survival,  These authors develop. two typologies:
i) domain and function and ii}ielations between the organiza-
tions and their clients. The purpose of these typologies is

primarily descriptive.




1.1  TIPOLOGIES OF HUMAN SERVIGCES

A basic dimension - is the nature of the clients served., At
one end people are perceived to be adequately functioning.
At‘the"other the agency must ameliorate or remedy the ill or
deyiant state of pepple perceived to be malfunctioning.. A

second dimension relates to the services offered, The ser-

vices may be either people changing or people processing.

Such cross classification yields table 1

TABLE 1

Cross Classification of Function and Client Type

PREDGHINANT FUNCTION

O ® .ot

PROCESSING CHANGING
L - ' : T e I
] | {
‘Normal | - University office | Public school |
i 1 |
} Employment office | Weight Watchersi)
i { 1
i | !
o -+ ; 1
I Juvenile court | Prison i
c ! P 1
1 i H !
i f i |
e Malfunctioning | Diagnostic clinic | Hospital i
n i i : {
t i i |
L 1 .I

‘When clients are normal functioning,the organization must
determine what the outcomes of it's services should

be,Clients are more likely to act as a consumer vwhose wishes

i




4
and desires must be taken into account by the organization.
¥hen organizations move to service clients defined as mal~-.
funcioning,they are perceived to beyless capable of defining
service objectives that are appropriate for themselves,
There is an increasing agreement that the desired outcomes
should be the amelioration of an ill. or deviant
state, but,since the organization  usually has limited
resources,the issue of who should be served becomes critical
Sincei limited Tesources mrust be matched to appropriate
degrees of malfunctioning,These organizations must also cope
with the conseguences of the malfunctioning of their
clients (resistance. to \change,rejecton by other social .

units,isolation from society,low self image,hostility etc.) .

Structurally, people processing organizatians'must develdp
effective 1links with external units.Patterns of service
delivery are particularly influenced by the external rela-
tions they develop{Hasenfeld,1972).. In contrast,the effec-
tiveness of people:éhanging organizations is largely deter-
mined by the treatment or change technologies they develop

v

and operate,

1.2° PRURPOSE OF THE THESIS
The thesis is intended to develop a conceptual model of
human services, and to examine and explicate general pro-

cesses to be found in any human service. My point of view is




5
that of a manager and planner interested in the design and
operation of human services as systems that have equivocal
goals, The ones +that I anm specifically interested in are
smaller units that resocialize clients into the community.
They are usually run by a voluntary board and receive their
resources from public or private funders, They employ staff
to change or improve clients in cemnunity settings as
opposed to institutional ones, and fall under point three of
Hasenfeld and English's (1974) -typology outlined in the pre-

vious section. .

The 1literature about human services spans many fields
including social work, sociology,health,psychology,and busi-
ness, It tends to concentrate on larger human services such
as hospitals and correctional facilities(e;g.;in comparative
organizational analysis, industrial psychology etc,). Any
research findings are integrated back into the paradigns or
models in use in the various fields carrying out the

research,

This paper adopts the view that a systems framework is
the most appropriate for any analysis of human services., To
understand human services,as to understand any other sys~-
tem,it is necessary to explore the context of the system and
the major actors that affect it, To this end the paper
begins with an overview of the funder,since it provides nmost

of the resources to any of these services. The community is




6
revieved next,because it is the context'in'which the organi-
zation's staff,clients, and facilities are integrated.
Finally the role of the staff, cliemnts, and technology are

explored in an organizational context,

A simple influence diagram is provided at the end of each
section to assert the relationships developed in the text
and to highlight what is missing or unspecified in a conven-

ient conceptual shorthand,

It is 'hoped that an eiaminatioa of the above: elements
will provide a descriptive model that can be integrated into
current systems theory, The concepts of T'systens theory?!
will be reviewed and their applicability to human services
asserted and integrated with the ideas of . the above analy-

sis.

The structure of human services will be examined using
the concepts developed by Mintzberg{1979). His model,and the
descriptive cone outlined above,will be used to describe what
occured in ome organization using' the decriptive  .case
method, This method is thought to be appropriate because of
our lack of knowledge in the area.,Finally,the components are-
brought together using the evolutionary concepts of

Heick{1969) .

The main focus of the paper is the development of a con-

ceptual model in the field of hupan services., It should be
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noted that the author spent considerable time in a computer
and literature search for system models of human services.

This search was not fruitful.

Chapters 1 through 7 develop a conceptual model by
exploring the literature as outlined above, The synthesis of
the model Tesults in a system influence diagram as found in
figure 7 of Chapter 7 and a set of propositions about human

service organizations,

Chapters 9 through 12 include .a case study of one agency.

These chapters include a history of the developmeant of ser-
vices for the mentally retarded in the province of Manitoba
and a review of the activities of one agency in the field.
The following chapters analyze‘thel case using the model and
the propositions developed., The 1last chapter considers the
implications of ‘the model for organizinrg human servicés and

attempts to identify pathologies and pitfalls,




Chapter IY

BEHAVIOUR OF THE FUNDER

2.1 QYERVIEW

Many - writers have +tried to explain the behaviour of
government agencies and other public funders. Most of these
theorists {e.g.Downs, 19663 Hartle, 1973,1976; Niska=-
sen, 1971; Breton,1965; and Wwildavsky,1954) héve argued
that an exchange takes place, The agency or burean coffers a
promised set of activities and the expected output of these
activities for a budget.,  The funder on the other hand
offers to 'buy® a level of total output for a budget.. The
agency 1is assumed to know the funders preferences from its
past behaviour but not to know its cost of production or
where the agency fits into the funder?!s overall goals. This
is true because the funder generally acts on behalf of
someone else (e.g. . the cabinet of government); it may con--
ééntrate on changes in programs and budgets and not on
goals{cf.Wildaysky,1964; Lindbolm,19§8): or it may have
its proposals processed by an official who 1looks after his
or her self interest first {cf.Hartle,1973,1976; Pres -

thus,1964), .

HMost agencies are wholly dependent on one sponsor and

Rost sponsors are dependent on one or a limited set of agen-




9
cies, This has been described as a bilateral monopoly
relationship,chéracterized by threats, defer-
ence,bargaining,and appeals +to common objectives, . Indeed,
Hartle(1976) ° has identified Several game plans that an
agency may use. in this limited relationship: the political
game,the bureaucratic game, the special interest group
game,and the media game, The differences between these stra-
tegies are presumably related to the agencies? analysis of
what is required to get funding._'rhe' pressures are either
aimed at the staff of the funder or at the.political.coali-
tions that often control them{e,g. the political party in

power). .

2.2 IMPLICATIONS FOR THE AGENCY

L M. i — —— —

It should be noted that the funder wusually has a vast

. i
array of pressures to contend with, These include its rela-
tionships with other agencies, its relationship with its own
interdepartmental committees,cabinet,and its own internal

relations.,

The agency that Tequests support must thus have at least
a rudipentary anderstanding of these Pressures and sonme
information regarding their impact upon itself. 1Indeed,some
authors argue that the agency should not base its own plan-
ning on any  funders? extended plans since they are the
result of all agency requests and subject to rapid changes

in political pressures. . One would thus expect that funding
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~Success would be related in part +to the agency?’s ability to
sort out this information and its ability to scan its

'funding environment?, -

Recent attempts by marketing professionals have pointed
out the difficulty of developing strategies that meet the
requirements  of <the funder,the - clients,and +the compu-
nity.(Kotler,1975;Kot1er and Levy,1969;: Kotler and Zalt-
man, 1971; Rind and Spitz,1976). These authors note the inher-
ent difficulties in resolving the differences in the
sometime competing interests,and suggest that the best
approach may be a marketing audit for the agency involved.
It is thought that a marketing audit will force the organi-
zation to face the issues involved and come to some resolu-
tion regarding which interests to satisfy given its resource

base and its dependence on various sources of funding.

Over and above the issue  of Securing funding,agencies
must be aware of the future Programming of the funder in the
area of interest of the agency. . This is so,because one of
the fundamental aspects of planning the agency's own service’
syétem is the knowledge of what alternatives are available
or that the funders ~OT others are considering putting in
place, In a way,the agency nust bé aware of the competi-
tion,its plans, and current services, tc determine need,plan

its own services,and better understand its 'environment?,
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The'agenéy’s success in ongoing funding is,of course,also
related to its success in meeting client needs,securing and
motivating staff,and other *core? organizing activities., 2
gocd deal of its success is,hovwever, related to satisfying
the administrative and program needs of the funder, These

may be broken down into broad categories as follows:

1. Service delivery to «clients that are high on the
priorities established by the funder. This would
usually mean a matching set of client entry crite-

ria on behalf of the agency.

2, Program accountability, = This would usually mean
providing proof or assurances that the agency is
doing what it said it would do. Proof may be as
simple as a bed count or as complex as proving

behavioural change.

3.. Program <quality, This would' usnally imply an
effectiveness measure that is comparable to the

one used by the funder,

4, Financial accountability, The institution of the
requisite financial control and reporting proce-

dures 1in thse ‘agency to account for the use of

fands,

5.  Administrative documentation,This would include

forms that proved clients were present  or foras
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for handling the financial affairs of the client

if they were not able to do so themselves etc,

The above may be coll&psed into the broad categories of
'service and program' measures and ‘administrative and

financial'measures. These two categories may be of varying

importance at particular times to the funder anad can be con- -

ceptualized using a grid system which divides the importance

of each into high and low requirements as in table 2 .

TABLE 2

Importance to Funder

Service and Progran

Performance
High low
[ } ] )
\ H I ! |
Adainistrative i . | ! i
g i | {
~Financial h i | }
L ] 1
. d k3 1
" Performance I i i
L ] o | i
) ] i |
W i i
E W ¥} P |

The requirements of the funder may thus be analyzed by

the strategic part of the organization using the four qua- -

drants as an estimate of which aspects to emphasize in their

relationship with the funder, It is assumed that significant
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failures in identifying and acting upon such information
will prejudice the case of +the agency when requesting fund-

ing, Two points should also be noted:

1.. The strategy for funding {e.g the promised goals)
need not necessarily accurately describe what will
be provided(cf.aildavsky,1954;Hartle,!976). The
promised goals may,in fact,only be couched in
appropriate terms acceptable +*o the funder but

have :an entirely different meaning for the agency.

2. Problems of tinming activities to match funder
expactations at the iime.of assesment’ may érise.
This might occur, for example,if the funder's pro-
gram expectations were low and its administrative
expectations high,while the agency had proceeded
to more advanced programming at the'expenSe.of its

administrative procedures.

A simple influence diagranm may be used to capture the
interelationships posited in the above review as in figure 1
» . An effort is made to distinguish these variables that a
'rational' board of directors‘ would attempt to control.
These are placed under a Seperate heading called board man-
aged variables, An arrow asserts the direction of influence

between one variable and another.




14

Funder Related Variables

L b

| -

{ Other Agsncy |

i Activities and Progranms €-- |

| : I 1

| : |

{ e e ittt it : H |

| | | :  § I

{Political Superstructure Other Agency I

|Influence =+===-ece=-- HER et D L e Dl Requests I 1

;izstem : 3 3 : !

4

{ HE : {

| T v X i

| Funder Expectations Resource Support

{ Program Administrative A {

| &Service & | |

| : | !

| | Y | i

| Program & Administrative=---- »Degree |

| Service Match Match of Match |

I 4 e--—-m-eeeeo e bt o i

| : ' : |

| v ] |

{ Service & Administrative }

{ Program QOutput Gutput H

{ F ' {

| : : |

{ --==Agency Activities |

| : 4 |

{ : 3 |

L  J : !
=Community : |

] 1Influence : i

{ A : {

I : H |

| : : |

Board Managed Variables l

r : | ]

I ! i

|Funding Strategy | |

{ | |

fActivity Strategy|®---cecemc e ececeeae o of

[ J

Figure 1: Influence Diagram for the Funder
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The major actors in funding provisiocn are the funder,its
superstructure, - and the political influence system that
affects it, The major actors in fund seeking are the égency
and éther agencies that request funding from the same body.
It is assumed that many variables may be subsumed in siample
concept variables, This is not an attempt to fully describe
the intricacies of relationships within and among all of the
variables but  an attempt to capture the main variables as
concepts, . For - instance,a variety ‘ of
planning,presentation,and -activity.variahles are subsumed
under the concept of *'funding strategy® with no attempt to
delineate them as they would exist or occur. The important
aspect is the relation of the influence of the variable to

the others posited,

It can be seen from the figure that the controllihg
influences for  the iunders' expectations and level ’of
resources the funder receives for giving to agencies are a
fﬁnctional ratch of dits own goals with the aims and
objectives of its owun Supe:structurg {how it is organized
internally) and whatever political systen affects it. The
funder's expectations and resources are also influenced by
the requests of other agencies and the match between these
and the funders' goals, since resource demand will aid the
funder in its own ‘bargaining with its saperstructure(e.q.

cabinet committee)..
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The funder is part of an averali system that includes the
superstructure, other agencies,and the public at large. It
1s thus subject to the opinions, -pressures and ideas of all
these sources. These sources may act to change the funders
expectations over time.,Hovever,-the;fgnder will control its
own program and service expectations,its administrative
expectations of the agency,and its resource giving to the

2xtent possible.

The agency,on the other hand,will control its own fund
seeking and activity strategy,and hence its own program and
service goals,its own output,and its own administrative
procedures, . Its funding strategy may include the use of the
community or other means of acheiving influence in the
political systenm, As - a first approximation,the extent to
which-its service and administrative outputs match those of
the funder {indicated by program and service match and
administrative  match) will positively influence the
continuance of its resource suppcrt,albeii after some lag as
the influences mentioned take effect, The agency®’s knowledge
of ‘the plans of the funder and the plans of other agencies
will positively affect success in deriving a funding
strategy and a better match of service and administrative

requirements between itself and its funder.

It should be noted that there are incentives in the

system that are related to the 1level of match between the
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funder expéctations and the agency's output., It is assumed
thkat there is a particular threshold +that an agency must
meet as a minimum,such that the resources would be stopped
if the agency d4id not meet it, It is poessible to argue that
there are also incentives for overachieving the funder's
expectations, The funder may react by providing additioﬁal
incentives, It could also react by decreasing the resources
if the agency could clearly meet a delimited set of
expectations that were the only interest of the funder.
This would mean that the funder wounld reduce. its resource
support beyond service provision at a specific threshold.
This latter is speculative but possible, .

2.3.1 Propositions Regarding the Funder and its Effect

There are a number of complete loops in the system as
described, These 1loops include the following and may be

stated as propositions:

1. Resource support-> activity strategy-> agency.
activities-> administrative oﬁtput—>' administra-’
tive match-D>degree of match-> resource support. .
~The amount of resources provided influences the
amount and kind of activities the board decides to
undertake, The activity strategy determines the
actual agency activities, These activities lead to

administrative output which is checked against the -




2.

3..

administrative outptut required by‘ the . funder.

/

The degree of match influences the funders? per~
ceptions and expectations which affect the

resource support in the futare.

Resource sup@ort-)activitf strategy->agency activ-
ities->service and program output-> service and
program match=> resource support., The amount of
resources provided influences the amount and king
of activities the board decides to undertake.. The
activity strategy determines the actual - agency
activities. These activities lead to service out-
put which is checked against the service outptut
required by the funder, . The degree of nmatch
influences the fanders' perceptions and 2xpecta-
tions which affect the resource support in the

future, .

Besource = support-> funding strategy-> political

- influence-> funder expectations-> resource sup~--
port. The amcunt of resources provided by the fun--

der determines,in part,the funding strateqy of the

agency. {e.g9., . they may ask for more if there are

not enough resources to do the things they think .

should be.done), The funding strategy affects the
presentations and promises made to the funder and

these affect funder expectations, = The funders?

18
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expectaficns and assessments of program and admin-
istrative output then determines the ~level of

resource support in the future. 2 loep may also be

~drawn directly to the peclitical influence systenm

and from there to funder expectations., This would

indicate that the agency chooses a strategy that

includes the use of the political systen directly. .

This could bhe accomplished, for example, by talking
directly : to menbers of parliament or other
influential people so that they could influence

the funding process, .

Resource support-> agency activities-> community
influence-> political influence-> funder expecta-
tions~> resource support. The amount of resources
provided by the funder influsnces the agency

activities, The agency activities will affect the

community*s perception of the service, This commu-

nity perception may or may not influence the comp--

munity to applyvpressure.to the political systen
for the expansion,conirol,or deletion of the
agency's services. This political pressure will
affect funders' perceptions and hence  influence

resource support,

Resource support-->other agency activities-->other

agency requests--> political influence system to

19




funder expectations or to funder expectations
directly-->resource support, The Tresource support
provided to other agencies 1leads to their activi-
ties in the same manner as posited for this

hypothetical agency. These agencies may influence

funder expectations directly through their service

provision or through the political system and
hence influence the amount of resource support to
the agency. Their choice of service activities and

political actions affects the amount of resources

provided to all agencies, Their efffect is to pro=- -

vide the funder with a Trange of activity alterna-

tives from which to choose and a range of criteria

around which to evaluate the agency under discus--

sion,.

Resource support- Dother agency activities aﬁd
programs->other agency reguests->funder expecta-
tions-> degree of' match=->resource support.. The
suppoft provided to other agencies influences

their regquests for support in much the same manner

- as outlined for the hypothetical agency.. Their

requeéts and activities influence funder expecta-

tions of the field and consequently their expecta--

tions of the agency in guestion,

20
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The predominant variables in the chains are resource sup-
port-> agency activities-> resource suppport and Tresource
support-> factors in funding request  other than agency out-
put that affect funding->funder expectations -> resource

support. .

It can be seen that the board of an agency must be care=-
ful of both its funding strategy and its outputs since they
both have effects on funder expectations and resource sup-
port. - Similar diagrams and assertions will be made at the
end of each section, . They will be brought together in the
system section so that a complete view of a human service

can be gathered and integrated. .




Chapter IIX

RELEVANT ASPECTS OF THE COMMUNITY

The community,in which a social service is placed,serves
a key role in the development and operation of the social
service,The 'community' may be perceived as an entire unit
such as a city,when referring to all social services in an
area,or a limited geographic 'neighbourhood, .ahen referring
to one social service{usually known as the 'catchment® area
~cf. Wolfsenberger,1972). It does not usually include the
funder or board members or other relevant publics and nay

best be termed residual community,

Community approaches are éifferent to institutional
approaches of social éare. Community care may be compared
with other forms using a simple grid system as proposed by
Abrams {1977)._ He argues that forms of social care’may be
distinguished each from the other by using the salient char-
acteristics of type of setting and kiﬁas of personnel .This

is illustrated in table 3 .

The systems characterized as community treatment are the
opes . to be discussed here, They are almost always overseen
by a . voluntary board in Canada,although there are several

differences in England,Sweden,and France where the. approach
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TABLE 3

Abram's Social Care Typology

TYPE OF SERVICE

CLOSED OPEN

1 ; ) )
P 1 institutional | community 1
B Professional| treatment i treatnent i
R Specialist | i i

{ 1
S i H i
a i i i
¥ Lay/Non ! institutional | community 4
N Specialist | care { . care i

1 i 3
E
L

to care 1is much different and mnore dependent on the'good
nature! of it's citi;ens, The fcllowing section attempts to
provide the reader with details of some of the relevant
aspects of the community in the context of community care,
3.1  PLANNING

The community care approach is usually seen as a comple-
ment and not as an alternative in government policy determi-
nation {cf‘Kimcaiﬂ,iQVB)-_ However,in planning and imple-~ -
menting community approaches,the community is anything but a
passive setting into which social care is to be placed, As
Abrams notes YThe problems of conditions of community care
has to be considered as a matter of what can be done within

N - . -/ . T -
something like our existing normative situation:of how care
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This view of the community as an interactive element that
requires careful analysis would seem +o be an accarate
one,It should be coupled with the realization that altruism
is usually self centered {cf.Schwartz,1967)  and that little
is known from a social science perspective of the altruistic
motive or patterns of community relations that evoke helpful
community care situations, Indeed ccmmunity characteristics

have been studied little,if at all,

Most theories assert that altruism varies in individuals.
They further claim that altruism can be interpreted as the
extent to which an individunal is willing to expend effort to
see that benefits will apply to someone else, This concep-
tion implies motive or need on behalf of those expending
-effort, It  is no wonder then that Abrams{1977)and others
argue that the effective social bases for care provision in
the community are usually kinship,religion and race,and not
community characteristics (Sarason et al,1977) .  Abrams
states "community care appears to be a product of strong and
pervasive informal social organization culminating in the
feeling that one ought to help, not in the feeling that it

would be fun to help"{Abrams,p.136).

The usual paradigm for community services is thus one of
*social reciprocity’and other exchange concepts, . The policy
tool of governments is usually a cash payment ~-< enough to

cover effective.  incentive without commercializing the care
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relationship. = voluntary boards are usually used to provide
financial and program accountability and to reduce adminis-
trative costs, The voluntary board is left to run the organ-

ization and integrate it into the community.

3,2 IMPLEMENTATION.

The community may act both as a source of support and as
barrier to service provision, The community may sometimes
play an important role by providing public support for fund-
ing (Kincaid,1978;Kotler,1975; Hartle,1973 ). It may act as
a source of resources and volunteers for the service {Wolf~
senberger,1972) and may provide the service with forms of
legitimacy and credibility {Hasenfeld ahd Engl-
ish,1974;Kotler, 1975; Robbins,19723Lefton and Rosen~-

gren,1970) .

The community . is the milieu into which a resocializing
service has to inteqgrate it's clients and thus presents the
comRunity standards arbund which the staff must design some
of their goals for clients, This can be seen in the design
of - community access programs  for - the mantal;y handicap-
ped,where the staff must be aware of the appropriate commu-
nity behaviours in public places so0 that théy may teach
their clients ‘to‘éct accordingly {cf.Wolfsenberger,1972

Horeijsi,1979).
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The community may also Present barriers to thé establish~-
ment or the 1longevity of services.Canada’s 2xperience is
similar to that of the United States in establishing and
maintaining community care and treatment facilities and is

recounted here, .

According to U,S, . national surveys of facilities for the
developmentally disabled and other client groups, approxi-
mately one third experience opposition from community mem-
bers at the time of establishment {Baker, Seltzer,and Selt-
zér,197a;0'Connor,1976;?iasceki,1975). It is more difficult
t0o determine thow many faci;ities Were never even opened ,
although Rutman(1976) estimated at least fifty percent from

a large national survey,

The bases for community opposition are usually articu-
lated as fears that crinme rates will soar,property values
will 4drop,and that the integrity of neighbourhoods will
change (Henderson,1969;,Rutmah,1976).,31though there is con-
siderable counterevidence {concerning crime -Sit-
kei, 1976;Dennis, 1976; Lauber & Bangs,1974; Hecht,1970; con~-
cerning property-Lauleﬁ & Bangs, 1974; Thomas, 1973;
concerning neighbourhood=-Birenbaum & Seiffer,1976: Nihira &
Nihi:a 1975; Brawder,Ellis, Nea1,197ﬁ; Manula & Newman,and
Hurphy,Renner,§ &Luhins, 1972) it appeats that attempts to
disprove or discredit them or toc change community opinion

through education usually increases or actunally evokes sev~
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ere reaction or ogposition(Baker,Seltzer,' and Selt~-
zer,1974; sigelman, 1976) and that it is perhaps only the
quality ratﬁer than the quantity of contact between the
clients and the community that is the most instrumental in

changing negative attitndes{English,1971 sGottlieb, 1975), .

The importance of the community for the board and the
staff of a service will thus vary with several factors and

may be distilled into the following hypotheses:

1. - The importance of the comnunity to the agency will
vary with the legitimacy and credibility requiregd
by the agency in its funding and activity stra-

tng .

2, The community will be more igportant the more

integrative the agency's service goals are.

3. The  community®s importance will vary - with the

agency's need to utilize community resources,

The "influence diagram for the cemmunity may - be found in
figare 2 , As before the.diagram attempts to interrelate
concept ‘variables and not accurately describe all possible

forams of the relationships posited.
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The major actors in this sector are the agency through
its strategies; the community, the political system,and the
funder, The community is used here in the sense of residnal
cormunity as first described., It does not include the
funder,board,or staff members, When the assertion is made
that the community acts or otherwise influences the systen,
the communitf is assumed to be a group or individual that is
a part of this residual sector., The aétor(s),in this
case,nay be members Qf the neighbourhcod, support groups,or
may even be relatives of the clients in the sevice,although

this latter is not usually what is meant.

As can be seen,the community controls the amount of
legitimacy and credibility or barriers it may extend the
organization through the political influence system, These

affect funder expectatioas,

‘The community also determines the amount of resources it
¥ill commit to the organization and these have a direct
bearing on the ‘activities of the organizaticn.ﬁThe community
also affects the service goals by acting as the standard for

some programs and thus affects funder eoxpectations and

~organizational activities,

Agency  activities affect = the perceived service
characteristics that the community reacts to in arriving at
its level of support,and also affects funder expectations.

It will control the community resources extended by a
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community inputs usage policy which will affect agency
activities by increasing the resources used.  Of course
situations could arise where agency activities satisfy the
funder but not the community and vice-versa. Boundary

spanning activities by influential boafd members might be

critical here, .

3.3.1 Propositions Regarding the Community and its
effect on an Agency

A number of complete loops of influence are evident in
the conceptualization as diagrammed above, They include the

following and may be stated as propositionss: .

1. Agency activities-> perceived service characteris-
tics-> community ->resources-> community inputs
asage——)agency<activitiesé-> funder expectations-
> resourcé support-> agency activities, . The
agency activities lead to community perceptions of
the service, . The commuaity’s perceptions of the
agency's.usefullness_1eaﬁs to the amount of volun-
tary resources thg.community is willing to pro-
vide.  These resources are utilized according to a
community inputs usage strategy of the agency. The
amount of resources thus used increases the agency

- activities and hence funder expectations, .

2, Agency activities-> perceived service characteris-

tics~-> community -> barriers—) political system->




3.

4. .

funder exéectations—) resource support-> agency
activties, The agency activities lead to the com-
nunity?s perceptions of the service, These percep-
tions may lead to the cosmpunity putting up barri-
ers through the political system which will affect
the funders' expectations., The resource support to
the agency will thus be affected and hence .agency

activities,

Agency activities-> perceived service characteris-
tics-> community -> legitimacy and credibility->

political system=-> funder expectations-> resource

~ support--> agency activities,. The agehcy activi-

ties lead to community . perceptions through per-
geived service characteristics, These perceptions
infiuence the amount of legitimacy and credibility
that the commgnity is willing to extend to the
service through the political system. The amount
extended will influence the resource support
through funder expectations and thus influence

agency activities,

Community--> service goals--> agency activities-->

perceived service characteristics--> comnunity-->

resource support or legitimacy and credipility or
barriers or resources--> agency activities- > per-

ceived service characteristics -> community, com~-

31
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munity may provide service goals in the sense that
an integrative service will try to foster client
behaviours that are appropriate to the community.,
This will be determined in part by the agency's
activity strategy. The success in this integrative
~activity will influence community perceptions of
the service and thus the community's resource sup-
port ,barriers ,legitimacy ,and act as previously

discussed,

ODne could also provide chains of arguments that the board
could also influence the above factors by design. The major
factors in the above are outputs-> service characteristics->
community factors affecting funder expectations-> funder->
resource Support => outputsjoutputs-> service charactris-
tics-> community resources-> outputs, Again the outputs of
the system have major effects on future resouarce allocation,
The board must pay particular attention to ‘thevcommunity,
‘especially in Tegards to its effect on funder expectations

and its resource support,

This section and the previous outline the external fac-
tors that affect resource support +to the organization. The
external factors that affect the agency may be combined in

one influence diagram as in figure 3.,

As a review,the major actors in the external systen

include the funder and its'snperstructure,the'pclitical.sys--
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tem,and other agencies., These actors influence funder
expectations in administfative and . service outputs reguired
by the agency.  The ccmmhnity‘is a secondary sector in
resource provision and may affect the political systemr to
influence funder expectations, The ‘*rational® agency nmay
control its funding, activity,and community resource usage
strategies. - The agency activities that occur as a result of
these strategies are compared against the funders? require- -
ments and lead to  perceived sevice characteristics that
influence community actions, The interrelationships are as

previonsly-posited,i

The next three sections concentrate on +the internal
influénces that affect the allocation and use of resources
and include the staff,client, and technology.,6K This external
influence diagram will be combined with the internal varia-
bles once‘ they have been reviewed in the next three sec-

tions,
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Chapter IV

ROLE OF PROFESSIONALS

According to Hasenfeld and English (1974,p.413): human

service organizations require professionals because:

1. . they possess the technical expertise necessary to-

implement the service delivery systems. .

2. they assist in legitimizing organizational goals
and provide liason with relevant publics in the

acguisition of needed resources,

3. professionals = help to certify that
clients,students,patients,or inmates have achieved
the new status for which they have been processed

or changed.

Human service crganizationsv vvary considerabiy.in the
numnber of professionals they employ, and@ the roles and
authority:  positions these professionals océupy;ﬁ Several
interacting factors may account for the number of profes-
sionals.,  First, the commitment to service goals that neces-
sitate intimate knowledge of the client®s private world will

require greater reliance on a professional cadre.

- 35 =~
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Second, wvhen organizational:  ideologies emphasize client
individuality and variability coupled with a beleif that
clients need to be changed,cured,or helped,the more likely
professionals are to occupy a prominent position in the
organization, Third,when the technology requires the appli-
cation of a coded bédy of knowledge or 'scientific princi-
ples',the greater will be the organization’s dependence on
professionals,

!

4.1  PROFESSIONALS AND SEMI-PROFESSIONALS

Services also differ on their relative use of near pro-
fessionals in implementing their service goals.The relative
use 1is,in part,a function of the technology employed,the

social sanctions prevalent in the local area,  and the rela-

tive costs,.

The degree to which the - organization serves as a context
for professiomnal practice is one element that distinguishes
the established professipns from the semi professions
{Etzioni,1969) .  The established professions are more auto-
nomous and less constrained by the organization than +the

. seai~-professions,

Professional careers are less dependent on the organiza-
tion, = Semi- professionals are locked into the organization
and their career patterns are frequently synonymous with

their organizational careers, since they . are limited in
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‘their pursuit of professional practice outside of the organ~-

ization, .

Each type of professional would thus be expected to pro-
vide different problem issues to +the organization that
emplbys their services, On the one hand, there is the colle-
gial system of the professional and it's implications for
the implementation of the service goals and,on the other
hand,the organization nmust deél.with the lack of thorough
knowledge and the career interests of the semi-professional.
The problems may work in another direction as well.,  The
powers of professionals,administrators,or board members may
limitvthe activities of the semi-professionals in Ytherapy!

to the detriment of the client,

4.2 REVIEW QOF PROBLENS CONCERNING PROFESSIONALS

r— o S gt s S N - . " R i s s

The literature on the relationship betgeea professionals
and organizations has been predominantly concerned with the
dysfunctional consegﬁences of‘ bhureaucracy on profeséional
practice, Billingsley {1964) points out that professionals
face counter pressures from three subsystems--the client,the
organization,and the profession--each of 'wh;ch has its dis-

tinct preference of goals and means.

Other authors ' have also argued that the professional
is confronted with making choices between commitments to his

profession and to the organization {Scott, 19663 Merton, 19683
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Goldner and Ritti,1967; Hills,195%; Clark, 1962) .. These
authors argue an inherent dilemma in the degree of accomoda-
tion between professional norms and values and organiza-
tional exigencies, They see the critical issue as the extent
to which professiona; norms and values will determine organ-
izational goals, structure,and service delivery patterns or
the extent to which organizational demands will influence

professional practice,

The sources of incompatibility have usually been related
tobthe underlying principles of bureaucracy versus those of
the profession,‘i.a.,auhority vs, collegial, and the operat-
ing proceduxes that flow from the different systems. Several
patterns of resolving this dilemma have been identified.
These 1include the relaxation of bureaucratic rules and
piocedures that minimize conflict and
strain;i.eadeburéaucratization( Katz5Eisentad:, 1960;Katz,
1964;5cott, 1965);and structural and rolevseperatioa_between
professional tasks and administrative taéks(Goss,1961,

1963;Litwak, 1961 ;and Engel,1970). -

Both Litwak(?961)- -and Goss (1961) suggest that wheﬁ an
organization can clearly separate administrative duties and
professional tasks and develop dual authority and control
systers {bureaucratic for administrative duties and colle-
gial for professional tasks) the conflicts between the two

orientations can be ameliorated, Litwak further suggests




39
‘that 'mechanisms of segregation' are necessary to maintain
both social forms., He suggests several mechanisms that
include a clear seperation of Troles among personnel for
administrative and professional tasks whenever possible,the
development of 'transferral occupations® {people who have the
knowledge base in both areas but are assigned to omne),and
evaluation procedures for telling the~¢rganization when to

syitch modes from one to the other.

Nevertheless, the proposed organizational solutions assume
that the,professicn in question is highly developed and well
established. . Yet, many services rely on semi-professionals
who are characterized by aither lack of a systematic theor-
etical knowleﬂge‘bass, . lack of monopoly over the field of
practice, or fragmented professional . associa~-
tions(Toren,1969). As a result,the semi-professional 'is more
likely to be under bureaucratic control and more acguiescent
to administrative authority than the full-fledged profes-
sional.vlt-has been suggested that ’the‘connter balance pro-
vided by professional ideals and» competencies to the
bureaucratic omnipotence over clients may therefore be lack-
ing' (Hasenfeld and English,1974,p.20). The aspirations of
the seni-professional may lead to ?"over proféssionalization'
which could lead to rigidity and maintenance of excessive
social distance from the clients (Walsh and Elling,
1968) .The utilization of semi-professonals raises many com-
plex issues for any organization and considerable structural

strain in terms of roles the worker will assume,
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It should be noted that the employment of professionals
does not guarantee  that professional norms and standards
will in fact prevail in the organization, The implementation
is obviously mediated by such variables as participation in
the executive leadership, the acceptance of other workers,

and the translation of norms intc operational goals.

Cloward and Epstein(1965) have . shown that screening the
needs and problems of the public served by the organization
through professionals committed to specific service ideolo-
gies ,may 1lead to service. goals that are incongruous with
the needs of the public being served. PFurthermore, the com-
mitment to certain ideologies tends to exclude other alter-
nate approaches to serve the clients, unless they are compa -
tible with the practices of the dominant profession{s) in

the organization{vinter,1963).

Indeea;Friedsan{1970)-argues that in the case of the med-
ical profession and the large medical hospitals "*many of
the rigid, mechanical and authoritarian attributes ané much
of ihe inadequate coordination said to characterize the
health services may develop from the dominance of profes-
sional organization and not fronm ‘its bureaucratic dimen-

sions,'?
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Weick {(1969) asserts that there is guiding or comtrolling
influence from the retained set (memory of the organiza-
tion)to the selection and enactment processes(its organizing
processes, 2.9, environmental scanning and strategic deci-
sion making actiwvities), The nature of this influence{the
stock of organizing principles retained from solving past
problems) will,in fact, control much of the enactment and

selection that the organization does,

It is my thesis that this retained content of the organi-
zation will,for the most part,reside in the professional and
semi-professonal personnel and resource people.It is further
asserted that the presence of an influence: from this
retained set of this coalition of people will determine,or

attempt to determine,for a particular organization:

1» . The choice of technologies,the. level of its appli-

cation,and the approach to clients .
2, Client admittance and discharge criteria
3. The 'quality' and rate of service.

Further,the interrelation and ways in which the organiza-
tion solves the problem inherent with professiocnals {i.e. .

seperation of bureaucratic and professional tasks) will med-:
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iate the feedback loop in which results influence the
retained set (e.g new standardized procedures for dealing
with new problem categories) and may in fact affect the
structure of the organization and it's communication pro=-

cesses, .

This hypothesis can be argued from another viewpoint, For
example, a knowledge of the client characteristics is essen-
tial for the planning of the service delivery system., There
is some fairly good evidence thatvmétching technology and
staffing of individual service units with client character-
istics is a cost efficient and desirable strategy (Lefton

and Rosengren,1966). It can,therefore,be seen that to the

extent that the organization is successful. in providing

matching information at appropriate points in its selection
mechanisms for client entry and in its application of tech=-

nology,the“guality of service will be affected accordingly. .

Usually - ,but not always, the professional .and semi-pro--

fessional expertise are brought to bear on these matters.

But the extent to which they are, is a function of the
structure of this process and the relation of these to the
gnactment and selection processes {committee memberships

etc. ).

It can be argued then that the way in which the organiza-
tion resolves the professional versus administrative +task

issue will determins the structure and some of :the feedback

OF MANITOBA
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characteristics affecting organizational learning and
retention., The <guality of the professional expertise and
it's commitment to the organization w%ill determine the

effectiveness of the matching process,

An influence diagram may be drawn as in figure 4§ as a
first approximation ,It should be noted that the assertions
are greatly dinfluenced by the staff and board members who

occupy the positions, .

As can be seen in the figure a presciption for board

activity would reguire that the board decide upon: .
1. type of clients that the agency will serve
2. . the hiring of the staff

3. the:@ authority and control systen including its
division if any into a dual systen for

professional and administrative practices. .

4. . the goals or final output criteria for the

transformation processes,

5. the resource allocation to upnits and functions,

" case study. . These factors act upon clients,staff,and the
work flow in interactive fashion as shcwn by the direction

and location of -the arrows in the diagranm,
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Figure 4: 1Influence Diagram:Staff Aspects

The staff are influenced by their [frofession,their pro-
fessional ideologies,and their need to practice in an organ-
ization, The staff orientation is influenced by the‘hir—
ing{selection) of staff,the professional demands of practice
as established by peers or a licensing board,and the profes-
sional ideologies cf the staff. Staff orientation,resource
allocation,type of client,organizational goals and the

authority and control system developed by the board influ-

ence the staff plans and activities, The staff plans and




activities lead to staff

ity of
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client interaction{the core activ=-

huapan services) and produces output  known as goals

achieved, This output feeds back to the board as information

with which to adjust its managed variables,to staff orienta-

tion,and staff plans and activities.

4.5

The

PROPOSITIONS REGARDING
EFFECTS ON AN AGENCY

closed loops 1in the conceptualization include

the

following and may be stated as chains of causal arguaments:

1.

Goals achieved->staftf ' orientation->staff

plans~>staff client interaction ->goals achieved. .

The goals achieved through sta ff~client interac-
tion provide feedback for the staff on the level
of service provided ({(including the use of profes-

sional paradigms) and creates a staff perception

of its professionalism. When combined with the .

staff need to practice. in the organiza-

tion,professional ideologies and demands,the goals
further define the staff orientation along such
dimensions as professionalism,need to practice in
the organization,importance of professional vs.
organizational goals etc., These feed back into
staff plans and activities to staff-tlient inter-
action and hence further influence(ythe goals

selected and the goals achieved,




Goals achieved->staff plans and activities->staff
client interaction-> goals achieved, The goals
achieved become information against which the
staff may compare their orginal rlans derived from
their orientation,the organizational goals,the
amount of resources allocated,etc, to influence

staff plans,interaction,and goals achieved.

Goals achieved~->organizational goals or Tesource
allocation or authority and control system or type
of client ~>staff plans and activities->goals
achievad, The goals achiéved by the staff in
interaction with the client may be fed back to the
board of directors and compared with their goals
and system plans, Discrepancies between the goals
achieved and the board's aspirations may be cor-
rected by manipulating the board managed variables
such as organizational goals,resource allocation
to different activities, type of client selected
etc, . some of the feedback 1loops may be short run
such'as otganizational goals which may varykfrom
client to client in short time frames., Others are
more long <Tun such as the type of client to be
selected into the . service. £ This may be changed
only after consistent failure with one type of

client for sxample.

4 :6
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This outlines the possible maps of influence for staff. .
The clients will be analyzed more fully in another section.

The next section addrgsses the issue of organizational con-r

text, It attempts to provide a simple framework for the des-
cription of an organization's struture. It thus outlines the

context "in which the staff practice their profession and the

ways in which their activity is structured.




Chapter V

STRUCTGRE AND DESIGN BACKGROUND AND CONSIDERATIONS

Recent evidence indicates that organizational structure
is influenced by the environment,size,and technology of the
organization (cf. Inkson et al (1970) ;Kimberly,1976;Beyer &
"Harrison,1979) . . They argue that the effects of technology
pervade the operating core of the organization. These varja-
bles are interactive in ways that are not.fully clear and
may be mediated by the strategic choice of the organization

{Child , (1972))

Certainly,all of these aspects are relevant wheh compar-
ing organizations, £ However,one needs a simpler framework to
describe the basic parts of a human service?!s structure. The
following relies heavilj on the ideas of Mintzberg{1979) and
Thompson{1967) who Mintzberg uses extensively.; It is an
éttemgt’to describe human services within the current liter-

ature of organizational structure. .

4

Mintzberg sought to isolate the ‘'basic® elements of an
organization,namely the mechanisms of coordination,the par-
ameters of design,the contingency factors,and the flows of
authority,work objects,information and decision processes
through these parts,. He thus outlined five parts of an

organization that follow:

- 4§48 -
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1. The operating core that includes those that work
directly to produce the organization's product or

Service,

2, The strategic apex that includes the top managers

and their personal staff.

3., The middle 1line that includes those between the

strategic apex and the operating core,

4. The technostructure that includes analysts outside
the formal 'line authority' system that apply ana-

lytical technigues to the organization,

5. The support staff that includes those people that

provide indirect support (e.g. legal,payroll etc.)

The mechanisms of coordination include direct supervi-
sionjthe standardization of work processes;the standardiza-
tion  of outputs;the standardization of skills;and mutual

adjustment.

His design.  parameters = include job specializa-
tion,behaviour formalization, and training and indoctrina-
tion for the design of individual positions; unit sizé and
unit grouping for ihe design of the superstructurejiplanning
and control systems and liason devices for the design of the
lateral 1linkages that *flesh out' the superstructurejand
vertical and horizontal decentralization for designing the

decision making processes.
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Thus,Mintzberg outlines five tasic parts of contemporary
organizations--the operating core,strategic. apex,middle
line,technostructure,and support staff--and discusses how
they interelate,To these five parts,  he overlays five sys-
tems of flows on these conmpcnent parts--~in effect five
aspects of how the organization functions:as a system of
formal authority,a system of regulated information flows, as
a system of informal ccﬁmunication,as a systen of work con-
stellations, and as a system of ad hoc decision processes.
These  are treated as complementary which,in combination,

describe the complex workings of an organization.

The organizations that most closely resemble those T wish
to address are termed *professional bureaucracies? by Bintz~-

berg., .

These organizations are described as relying on the
standardization of skills for coordination once the system
is in place and rely on the training and indoctrination of
the staff to provide the standardization of processes
required to operate the system,  Thus,professional bureaucra-
cies hire profesionals and give them control over their own
work, This work is highly "™specialized in ‘the horizontal
'dimension, but enlarged in the vertical one”(work .processes
are specialized by training and indoctrination and the
authority for the work process is concentrated in the hands

of the professional), The professionpal works relatively
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independently of his colleagues but closely with the clients

he or his organization serves.,

As Heyer notes:

‘the system works because everyone knows everyone
else knows roughly what is going on, ! (Meyer quoted
in ¥Weick,1976,p.14) :

The structure of these organizations is @ssentially
bureaucratic,It's coordination is achieved through the
training and indoctrination of the worker and by profes-
sional standards. The key difference between these and other
bureaucracies {e.g.,  machine bureaucracy as used by Mintz~
berg) 1is that the standards originate largely outside it's
o¥n structgre,, This may be the professional associations of
doctors,lawyers,accountants, or the 5professional' practices
of psychologists., In the case of voluntary boards, it may

also be the requirements of the funders, or governments.

This 1leads to different scurces of power within the
organization., In those without professionals, the power
resides mainly in the position, 1In professional bureaucra-

cies the power is that of expertise (Blau, 1967-68) .

These factors suggest that other forms of coordination,
such as the standardization of output or work process, are
difficult t¢ apply.to human services. . The work processes
themselves are too complex to be standardized directly by
'work' analysis, Thus, one cannot Tely extensively on the

formalization of professional work or on systems to plan and
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control it.,  Both direct‘supervisibn and mnutual adjustment
impede the professional®'s and the semi-professional®s close
relationship with his clients, The organization, therefor,
must rely on the standards developed iﬁ the training of pro-
fessionals to assure standardization of the work processes
and outputs, It cannot,because of its lack of knowledge,seek
tovstandardize any other component of the work process otﬁer
than quality checks on the outputs or the provision_of ont-

side or inside training events,

Mintzberg argues that it is helpful +to think of the cperat-
ing core of a professional bureaucracy as a rapetoire of
standard programs, .
‘these are,in effect,the set of skills the profes-
sionals stand ready to use--they are applied to
predetermined sitwations,called contingencies,also
standardized, In this regard the staff have two
basic tasks 1)to categorize the client®'s needs in
terms of a contingency,which indicates which stan-
dard prcgram to use,a task known as diagnosis,and
2) to apply or e xecute that pro-
gram., {Mintzberg {1979) p.353)..
Clients are categorigzed because it would take enormous
resources to treat every case as unique and requiring tho-
rouagh analysis, As Mintzberg points out it is the categori-~
‘zation that enables the various operating tasks to be
*decoupled? and /assigned to individual: professionals or
units, The categorization does not deny the existence of

uncertainty in servicing a client, rather,it seeks to con-

tain it 'in the jobs of single professionals or units,
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Segal{!Q?H) divides these kinds of organizations into
three categories 'chain-structured',mediativeljsstructured',_
and 'adaptively-structured?', . Chain structured organizations
relate only %o a small part of the environment and accept
inputs only at one end., Once clients are inducted, they are

processed through a fixed sequence of operations., A custo-

dial unit is an example of this type of organization.

Mediatively structured organizations are designed to
tchannel external dissimilarity into uniform organizational
categories' (p.215). An individual treatment center would be

an example of this kind of organization.

Adaptively structured organizations are 'not structured
to screen out the heterogeneity and uncertainty*({(p.217).. It
adapts to it's clients*® individual problems rather than try-
ing to fit the client into oae of,it's OWn categories. A
milieun treatment ' ward would be an example of this kind of
organization{e,g, a ward for all types of psychiatric

disorders)..

Prbfessional,bnreaucracies nay thus be categorized by the
amount of uncertainty and hetrogeneity they screen out
through their categorization processes., = This screening out
process will uswunally occur at the entry point to the ser~--
vice-the client entry criteria- and would determine the
amount of uncertainty to deal with and the amount Af skill

variety needed in the operating core of the organization.
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5.2 QPERATING CORE
Mintzberg asserts that the operating core is the only one
that is elaborated in these kinds of organizations, #hen
staff are elaborated it's focus is very much support activi-
ties for the operating core., The technostructure and middle
line management are not highly elaborated. Likewise the mid-
die line is thin. |

With little need for direct supervision of - the

operators, or mutual. adjustment between them,the .

operating units can be very large with few manag--

ers at the level of first supervision ,or for that

matter,above them ({Mintzberg(1979)).

Thus the middle 1line in a human service need not super-
vise the work of professionals closely., This work is stand-
ardized by the professionals' practice that evolves fron
their training and indoctrination, Given the lack of direct
supervision required, the middle line ¢f a human service is
thin and can handle a laige number of units.. There is thuas
n§ need for ‘*mutual adjustment? between anits,since the
tstandard programs' are applied to individual clients within
uanits and not across units,s A great deal of power over the
opetating Work rests at the bottom of the structure with the
professionals of the 6perating cOTe. Usually democratic
administrative structure emerges for the operating core.
The administrative structure relies on mutuwal adjustment
among professionals for cooraination,which.indicates that
liason devices are important design and coordinating parame-

ters in the wmiddle line, Managers in these types of organi-
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zations are predominantly in charge of secondary activities.
They administer the means to the major activity carried out
by the staff, (e. g. budget,squipnrent, subsidiary resoutceS)s
ﬂintzbérg argues that the primary roles of the managers are
ones of handling internal disturbances,securing resources,
maintaining 1liason contacts,acting as a figurehead aﬁd
spokesman, To these are added the key roles at the boundary
of the organization, i,e, those of negotiating with ountside
agencies,and acting as a buffer to the the inside struc-

ture {cf.Melcher, 1976) .

5.3 SUMMARY OF STRUCTURE AND DESIGN CONSIDERATIONS
Staff-clieni-interaction is the core activity of a human
service, These interactions cannot be stan@ardized'by admin-
istrative structure. The organization must rely on the
!standard programs' that are the jurisdiction of the profes-
sional or the semi~- profassional. The coordination of the
staff-client dinteractions are accomplished +through the
mutual adjustment processes of the operating staff, - Stand-
ardization is accomplished through training and indoctrina-
tion and by quality control procedures. The amount of uncer-
tainty and heterogeneity may be screened out through the.
client entry criteria and other screening processes.. The
strategic apex of a human service may control these and the
division of its authority system into an administrative and

a professional part, .




Chapter VI

RELEVANT ASPECTS OF THE CLIENT

Perhaps the most distinctive féature of human services is
that the relations between the organization and its clients
is central to their existence,The importance of these rela-
tions is an obvious consequence of their mandate,since
staff-client relations become the most important tool with
which the organization attempts to achieve  its service

goals, .

One dimension in these relations is the amount of infor-
mation about the <client that is needed to operate the sys--
tem, - A second dimension refers to the compliance systen

employed vis-a-vis its clients.

Following schemes proposed by Lefton and Rosengren{1966)
and Etzioni (1961) ,further classification can be formulated

as in table 4 , .

Those -organizations that 1imit their interest in the
client biography <face the inherent problem of isolating a
specific set of client attributes for processiang.. The prbb-'
lem is twofold:to determine relevant attributes and to avoid
the tendency of staff to incorporate additional attributes

in the service process as a way of reducing uncertainty in

- 56 -
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TABLE §

Classification by Client Information and Compliance Systen

Interest in Client Biography

Limited Extensive

7 T . 3+

Normative | University | Treatment i

Client's { } Hospital. {
t o {

l { |

Compliance Dtilitarian | Medical Clinic Nursing Home |
i ] i

t } 4

Systen Coercive i Police. | Correctional |
| { Institution |

i L g |

their intervention processes, For instance,a nursing uanit in
a hospital uses a chart system +to isolate facts so that the
nurse ‘can apply his or her skills, . The chart seldom indi-
cates whether the patient is terminally i1l. 2 nurse may
want this information so that he or she can better cope with
the family's needs, The information is seldom available

since most ‘hospitals leave this function to the doctor, .

Those organizations,where interest in the client biogra-
phy is extensive, are in constant search for relévaﬂt and
significant client-attributes., The ccmpliance system also
raises distinctive issues that must be resolved. A normative
compliance system is highly dependent on the ability of the
staff to develop effective interpersonal reiatiohs with the
clients and to serve as models‘for identification, 13 utili=-

tarian system requires that the organization <controls the
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neceésary- resources required by the c¢lient, 1 cbercive
sysiem rust ensure that the client will not escape,or
develop mechanisms to counteract or nentralize the coercive

measures.

The raw materials of human services are human beings..
The raw . material is,thus, not value nea=
tral{cf.Perrow, 1965) ,Consequently the c¢rganization is con-
strained in its choices of <change technologies by the value
system prevalent in the milieu in which it operates. The
clients that are processed have identifiable social loca~
tions and affiliations which cannot be ignored., Every ser-
vice must develop mechanisms to - cope with the self-activat-

ing properties of its clients.

The above has fundamental implications in the design of
the system and in the choice of technolcgy to be used in the

service., .Among these ares

1. The choice of clients to be served is perhaps the
most fundamental choice the board,or top manage-
ment, can make since it-really determines the type

of staff and technology that will work.

2. The way in which the organization allows the
client or his representative to have a say in what
happens in the service to the client will be.

important both from the perspective of what the




3.

.,

5.

goals will be and what the role of the staff will
be in relation to the clients,. It may at times

determine the power of one over the other.

Clients are reactive, They influence the applica-

tion of the change technology by being influenced

59

by it or not, Aspects of their makeup determine

the approach to the type of technology +that staff
may assume will work and influences tha”effective-

ness of the approach as well,

Client goals are 1influenced by the choices of
clients or their representatives,. Clients bring

with them dinto the service, by virtue of their

social location, a number of preferred goals that

are associated with their culture without regard
to .their individual orientation., This may be seen
in the goals of native peoples in a resocializing

agency whose cultural patterns are to be linked

with the: normative prescriptions of the agency..

This factor can be combined with point 2,, The
organization may establish formal ways and means
for the «client or his representative to have

influence, .

The interelationships among clients in a unit can

either aid or deter certain programs or goals, .
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An influence diagram that summarizes the above is shown

in figure 5 ,

L )

{ Client or }
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{ i O | | {
{ 1 Y o
j Client | Statf Staff Goals
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{ i | Orientation|

| | : § |
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Type of Client=-====w=!

L 3

Figure 5: Influence Diagram:Client Aspects

As a first approximation the board chooses the type of
client,the technology,the amount of say a client or his
representative has on the program planning,and indirectly
(vith the variables mentioned in the staff section) the
staff orientation,The amount of saj of the client influences
staff plans for the client, The board?'s client info:mation
éolicy influences the amount of information available for

staff plans and activities.
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Ssince there  is no clearly defined way to ?redict the
effects of varying staff procedures as thay apply the
technology used by the agency in staff-client interactions
the staff plans,client characteristics,and technology yield
a catchall category called effectiveness. This variable is
meant to indicate that the staff,client characteristics,and
technology interact in sometimes ©positive and sonetines
negative ways. This may be indicated by a surrogate variable
(effectiveness). This variable when combined with staff
plans yields staff client interactions{the main activity of
the service). The guaiity of staff-client interaction and
its frequency produces service goals achieved. . The results
are fed back to the board to influence board choicejto the
staff plans to influence future program goals;and to the
client power variable so that the: "client or his

representative may influence staff plans, .

6.1 PROPOSITIONS REGARDING CLIENTS ANI THE EEFEC
“AGENCY | |

oN 2¥

The ‘closed loops of the =system for the clients include
the following and may be stated as causal chains of argu-

ment s:

1.. Goals achieved->type client,technology,and effec-
tiveness->staff client interaction~>goals
acheived, This loop is meant to indicate that var-

yving effects of goal oriented programs over a per--




2,

3.

b,

jod of time may positively or negatively affect
staff-client interaction and hence improve or

detract from the goals dchievea.

Goals achieved->technology,type of
client->,effectiveness->staff plans-> staff client
interaction->goals achieved, The staff pick wup
both the goals achieved and effectiveness of their
programs to include in future plans to farther
produce staff client  interaction and goals

achieved,

goals achieved->client or representative pow-
er->statf plans ~->staff client interaction->goals

achieved, . The goals achieved become information
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for the  client or his representative . to indicate

their preferences to the staff or the organization

in developing or changing plans for the client..

The staff plans lead to staff client interactions

and hence to further goals achieved. .

Goals achieved->staff orientation->staff

plans->staff client interaction->goals achieved.

The goals achieved by the staff influence the
staff orientation{ideologies,need to practice in
the organization, professiopalism) which influence
staff plans that lead tb staff-client interaction

and hence to further goals achieved.




goals achieved->staff plans->staff client interac-
tion->goals achieved. The goals achieved beconme
information for the staff directly in their plan-~
ning processes who may modify or develop new plans
for staff client interactions and hence for future

goals to be achieved,
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Chapter VIT

RELEVANT ASPECTS OF TECHNOLOGY

" Few have made the study of technologyAat the level of the
organization their focus, Thompson and Bates(1957) :compared
the technologies | of a hypothetical hospi-
tal,university,factory,and mine,and postulated vthat the
type of ¢technolegy available......Sets limits on the types
of structureé appropriate for organizations.® The importance
of technology to the structure of an organization continues
as an open guestion although Perrow{1967) suggested that a
vievw of organizations as technological systems offers a bet-

ter basis for comparing and comprehending thenm. .

Conceptualization. of an organization's technology is
still at a stage vwhere the word technology may have many
meanings, The concept appears to have three facets that,when
taken together,encompass the meanings that have been devel-
oped:operations technology,materials technology, - and know-

ledge technology.

Operations technology has been described by Pugh et al
(1963) - as the techniques that an organization wuses in its
work flow operations., This conceptualization would thus

aefine technology as the methods used in egquipping and

- 64 -
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sequencing activities in the work flow, Materials technology
relates activities in which the characteristics of the
material themselves are important{cf.Rushing, 1968;Thompson,
1967). Knowledge technology has been dgveloped primarily by
Perrow{1967b) and is ausually associated wi;h s number of
exceptional cases encountered in the work" (1967:195)  and
the degree of logical analysis achieved, It has been gener-
ally shown that the level of determinancy of technology is a

fanction of'three variables:

1. the extent to which desired outcomes are tangible

and well defined

2.  degree of stability and dinvariability of raw

material

3. the knowledge available and the degree of it's
completeness about causs and effect relations in

the rav material,

As Perrow{1965) : has noted the paterials in human ser--
vices(peoéle) are not value neutral, The choice of technol-
0ogy is thus limited by the willingness of the clients to
participate and the value systen of the overall

pilien, (cf.Goffman,1961).,

The goals of human services are not well defined in an
exact behavioural sense, They are usually expressed in glo-

bal statements such as 'I want my son to be a  better per-.
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son*, Even when they are a bit more defined as in 'I want nmy
son to be better adapted' they do not answer the questions

of 'to what?' or *how well adapted?®*,

Certainly,clients are self-activating and not
*invariable', Also, the knowledge of cause and effect in the
link between client and the manipulations inherent in human
service technology is not evident in any of the literature
that has been written, One can only conclude,like other wri-
ters,that the technology of human services that change peo-

ple is indeterminate,

7.7. RROPOSITIONS REGARDING TECHNOLOGY AND IHE EFFECT ON
A a

The technclogy does fall broadly into what Perrow{1967) -
has classified as knowledge = technology,and .what Thonp~-
son{1967) has called intensive technology. . Several proposi~-

tions may be madse:

Y. The technology chosen will in a broad sense deter-
mine the effectiveness of the service.. That is,
there appears to be. some correlation be tween type
of +therapy and client characteristics{esg.thev
client must be able to use the verbal media to

derive any benefit from psychoanalysis) -

2, The level of technology will be determined by the

nature of the problem, the ability of the staff,




5. .

6. .

Te .

their competence,and the values of the milieu in

which it cccocurs. .

If clients or their representatives cannot indi-

cate clear goals that may be operationally defined

then the board or the staff will do so., This fol~

lowys from the fact that the funder and othet rele-

vant publics are interested in goal achievement,

The type of technology chosen will determine the

need and presence of observable and hence measura-

ble data.

The ‘ability to measure effects will be determined

by the data available, unless the credibility of

the profession involved is extremely high. .

The ability to verify by measurement or to assert

-that change has coccurred, ~will determine the

agency?s ability to verify the value of its ser-

vice,

A

If measurement instruments are not used,proof of

" success will be subject to the causal beliefs sup--

plied by professional ideology,the causal beliefs

.of a funder,or the causal beliefs of those clients

served.
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The internal influence diagrams may now be combined., Th=2

diagram of this is contained in figure 6

Board Managed Variables
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The relationships are as asserted in the previous texts
except that the goals achieved result in measurable data
that become the program and service and the administrative
output that are matched to the expectation levels of the
funder, The internal and\external influence diagrams ¥ill be
draén together in the next section that .analyies human

services as systeams,

As a review, the board of directors of an agency may
control the type of client the agency will serve,the staff
that will work with the clients, and the kind of technology
the staff will‘use_ in interacting with the clients to

achieve either the client or the organizatinal goals.

‘The board may choose the goals it wishes to achieve with
the clients and the amount of say a client or his
representative may have in determining these. The board ﬁay
choose. the kind of authority and control system used to
structure the staff»activities{bureancratic,cqllegial,or a
combination of both) and may determine the kinds of
information available about ihevclient through the use of a

client information policy.. .

The staff will use the end results of these policies as
.information for their pians in working with the <clients
through staff-client interactions, These interactions will
achieve certain goals that will become the basis for future
decisions of the client or his representative,the staff,the.

board,and the funder,
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It should be noted that this analysis <fails to consider
the potential role of a funder in influencing the choice of
clients,staff,technology, or other variables related to the
agency activities,  This was not indicated in any of the
1iterature revieued by he author and will be reviewed in the

case analysis.,




Chapter VIII

HUMAN SERVICES AS SYSTENS

8.1  sysTEn THEORY

| Modern approaches to organizational theory consider
organizations to be open systems in interaction with their
environment.v'The key concepts of general systen theory will
be reviewed and followed by one possible contingency view of

human service organizations, .

General concepts applicable to many different +types of
.Systens héve been put forth by various writers(Rast &
Rcéenzweig,1979; Chin, 1976; Ackoff,1971; Bertalanffy, 1968;
Beirien,1968; Buckley, 19683 Miller,1965; Halls
Fagen,1956; Parsons, 1951) .., It may be stated that every systen
“has at least two parts,and these parts are interconnected,

The ‘system may be closed or open,

Open systems exchange information ,energy or materiél
¥ith their environments while closed systems do0 not, How~
ever, the open closed dimension is a continuum--systems are
relatively open or relatively closed.The open system can be
viewed as a transformation model, It receives wvarious

inputs, transforms them in some way,and exports outputs.
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Systems have boundaries that seperate : them from their
environnments, Closed systens tend to have
rigid,impenetrable ones,vhereas open systems tend to have
permeable boundaries that seperate them from a broader

suprasystenm.

An open system may attain a state in which the systenm
remains in dypamic equilibrium through the continuous inflow
of materials,enegy, and information, A system maintains
equilibrium by using feedback, Information conéerning the
outputs -or the process of the system is fed back as input to
the system perhaps leading to chénges in inputs, or pro-
cesses,or outputs,  Feedback can be positive or negative.
.Negative feedback is informational input{together with the
subsystem that it tries to correct).ﬁhich indicates that the
system is deviating <from a prescribed course and should be

readjusted,

A basic concept in systems is that of hierarchical rela-
tionships between systems, A system is composed of subsys-
tems of a lower order and is also part of a suprasystem. .

Thus,there is a hierachy of the components of the systenm,

Closed systems tend to move toward entropy and disorgani-
zation, In contrast, it appears that open systems move in
the direction of differentiation, elaboration,and a higher
- level of organization,  This is a general assertion of the

literature, The literature does not:indicate the direction
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of movement of open systems if they are open to *wrong*
inputs or Procasses {2, . superstitious learn=-

ing,misattribution of causality etc.).

There are significant differences among various types of
systems, . Social organizations , unlike physical or biologi-
cal systems , are contrived{cf. Katz & Kahn,1978§.,?hey have
structure, but it is the structure of events rather than
that of physical components,and "it cannoi be seperated from
the process of the system" (Kast & Rosenzweiqg, 1979). Where
simple,physiéal and mechanical systems tend to .exhibit rigid
cause and effect relationship between initial conditions and
final states, social systems tend to exhibt equifinality.
Equifinality suggests that certain results(final states) may
bhe aghieved with different initial conditions and in differ-
ent ways. This suggests that thebaifference between social -
and physical systems is that,given a set of initial condi-
tions, the final results will be known in a physical systen
once the processes arevspecified whereas they will be uncer-
tain in a social systenm. This suggests that social organiza-
tions can accomplish their objectives with diverse inpuats

and with varying transformation processes. .

As Kast §& Rosenzweig assert “an organization is not sim-
ply a technical or a social system. Rather, it is the struc-
turing and integrating of human activities around various

technologies, The technologies affect the types of inputs




74
into the organization,the nature of the transformation pro-
cesses,and the outputs from the systen, However,the social
system determines the effectiveness and efficiency of the
utilization of the technclogy.” (Kast 2 Rosenz-
weig,1979;p.108). They argue that the organization may be
seen as a composite of strategic, coordinative,and operating

levels as diagrammed in table 5
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The operating subsystem is concerned primarily with the
economic- technical rationality and tries to create cer-
tainty by 1closing the technical cpre’icf.,Thompson,??&?) to
many variables. A relatively closed system view is applica-

ble to the operating core.

The strategic level faces the greatest amount of uncer-
tainty, It must relate the organizaticn to its environment
over which it has little or no control.Strategic level man-~
agement should have a relatively open system perspective and

orientation,

The coordinative subsytem operates between the operating
ana’strategic levels and serves to mediate and coordinate
the two, ~ This ievel transforms the nnceriainty‘of the envi-
ronment into +the economic- technical rationality necessary

for input into the operating core..

Human service organizations should be open systems, Their
function is to accept ¢lients (input) from society {environ-
ment)  and process or change thenm (transformation processes)

and to return them to society{the environment).

In its simplest form a human service receives inputs from
the environment applies conversion - processes,and exports
outputs, A human service receives its person-

nel,clients,mnonies,and materials from society{suprasysten),

\




76

organizes its personnel and other resources to bring to bear

on clients, and returns the clients back to society.

The services that I wish to address are usually publicly
funded, They are overseen by a voluntary board and usually
apply change technclogies in their ogerating cores. The
clients are usually perceived as deviant or malfunction-
ing,and may or may not have +the pcwer to influence the sys-

tem.

A skeleton input output diagrganm is drawn,using the above

ideas ,in table 6

TABLE 6

Input and Output Flows of a Simple Human Service
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It may be -asserted that a human service is a collectior
_of parts that are organized for a pur-
pose (Forrester,1968) .,The parts include the decision rules or
policies by which the system 1is controlled,and the informa-
tion linkages within the system.ASTCoyle(1977)»has noted:
The way in which the parts are connected together,
or organizsd, is an important aspect of the sys-
tem, and the information link parts are the major -
means by which organization is achieved..sssss.
clearly,the overall behaviour of the system will
be strongly affected by the parts themselves and-
by the manner of their organization,. ’
| The operating core of human services,in contrast to the
overall system is of the closed systenm type.? The distin-
guishing feature of closed systems is a feedback . path of

information, choice or action connecting the output with the

input,This creates a closed chain of cause and effect..

The imporant thing about feedback loops is that they
cause the dynamic behaviours of the sysienm which are created
by the attempts to control the system in the face of exter-

nal variation,

The stracture of a clésed loop systenm includes the way in
ahiéh jt's flows of materials and information are connected
and the way in which these flows are modified or transformed
by delays and decision rules embedded in the loops. As Coyle
notes{p‘v3ﬂ):v

tyhich is an open system in Kast and Rosenzweig?'s parlance,
A closed feedback system simply implies that the .variables
affect each other in a closed chain or loop form..
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a closed loop which is trying to control a
system, requires two factors for it’'s operation:

1. a discrepancy between a desired value
and an actual value.,. These may be cur-
rent or forecastys

2. A. rule or policy that specifies the
actions to be employed for a given size
of discrepancy. If the discrepancy is
zero. and all is going according to.
plan,the decision rule may specify that
no changes are to be made and everything
is to carry on as before. This *do
nothing' rule is perfectly valid, .

7he feedback loops of any organization may thus be com-

pared,and in many cases are analogous to,the decision making

processes. .
The dynanics of a system arise from three sources: .
1.  Shocks imposed by the environment or other actors, .
2, operating policies of the systen.
3, policies and reactions within the enviroament..

The stableness,expansion, and control of - the system under

_analysis ﬁay,thus,be'seen to be the results of decision

rules within the organization and the actions and reactions
of the -envircnment and other actors. It may also be a func-
tion of the delays in the Ffeedback loops as well. For
instance,a decision to change a.policy may . not have an
effect until well after it is implemented., If the effect

does not appear until well after a human service has been

‘evaluated it may be said that the delay in the feedback 1loop-
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influences or mediates the stableness,expansion, or control

of the systen,,

Each . humaﬁ service will  have its own unigque set of
clients,resources, processes,controlling agents,and person--
nel, . It should be evident that some general characteristics
will affect the organization of human services. These can be

pointed out as follows:
1. funders* préferences

2. strengths and abilities of the board menbers and

their interests

3, strengths and abilities of the staff, and their

interests
4, technologies available
5. . type of the clients

6., relationships between the funder and the commu-

nity..
7. relationship between the board and the staff

The assertions made in the previous sections may now be
brought together in the form of a system influence diagram
as in fiqure 7 . The primary relations are those asserted in
previous seétions.They are simply gathered together here so

that a first approximation  of what a human service looks
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like may be garnered., 6 An attempt is made to distinguish the
operating core, as asserted by various ‘authors in the
client section ({staff-client relationships), frbm the
coordinative and strategic levels said to exist by Kast and
Rosenzweig {(1979) . The Operating Core is seperated by a box

in figare 7 .

As can be argued,a rational board would attempt to
control at least the variables listed under board managed
variables,I would argue that to the extent that they do, the
system will have the oppartﬁnity to run smoothly or at least
be controllable {i.,e. the effects of the feedback loops will
be manageable by changing the vyariables in either size or
direction); This of course assumes that the feedback loops
are seen by board members and are in the direction

hypothesized, ,

The effects of unmanaged variables or uncontrollable onas
can only be discovered by the analysis of real
organizations., Indeed this is the main thrust of the case
. study to be undertaken, The  guestions to be answered are
related to whether the real: system bhas the. hypothesized
relationships and,secondly,whether these relationships are

perceived as such,and managed.

From the perspective of the organization, and the
voluntary board in particular,the overall system may be-

reduced to important boundaries as in table 7
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TABLE 7

Organizational Boundaries of a Human Service

funders

organization
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MEh® ot

commﬁnity

It can be-seen that the voluntary board must dgcide about
and coordinate,or decipher the primary influences of each of
these boundaries,and organize their combined effect on the
organization's goals,Board members will have specific
interests and varying skills in dealing with each aspect.To
the extent that they can align the organization with the
expectations of the dominant coalitions of outsiders{
funaers or their bosses) - they will have the resources to
carry out their work. To the extent that they can match the.
skills and the technology of the staff and the structure of
the organization with the requirements of the clients,they
will successfully process or change fhe clients of their
service.  To the extent that they meet the perceived needs
of the community and handle the interface between the
comﬁunity and their clients and staff they will receive the -
community's suppert and it's beneficial cdnsequences on

their funders,
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The main determiﬁants.of-the;system,as outlined,are the
policies and rules that the voluntary board uses to manage
the system, and the interactions of these with the
staff,funders,and community, It should be noted that we are
éssentially talking about the effects of the feedback loops
and the uncontrclled time delays inherent in the loops as
well, In well manraged organizations these may be the

descriptors of the planned management controls.,

Using the Kast & Rosenzweiqg model, it should be further
evident that +the strategic and coordinative subsystems are
properly the Jurisdiction of the board of directors. In
larger services, these subsystens are seperable and
identifiable and usually augmented by staff, In smaller
services,it is_more likely that both subsystems are found in
board functions only, which may or may not be further
elaborated by coordinative staff, | The issue,of whether

these decisions  are in the levels asserted,is a matter of

empirical investigation and will be examined 4in the case.

study.

‘Thé previous sectioné have pxovided a description of a
human service in an abstract fashion, The model presented in
figure 7 is sufficiently general to enable broad comparisons
among agencies which will,of course,vary in their relative

emphasis on subsystems and have different goals..
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8,3  IMPLICATIONS QF THE MODEL

Several important relationships may be drawn from the
influence diagram f£or the total system(rigure 7) + . Perhaps
the most important is the amount of external influences that
af fect the operation of an agency. The funder and other
agencies dominate the provision cf resouwrces needed to oper-
ate the service, Since the allocation of resources is in
part determined by a political proress,there is no clear way
to determine the future allocation of resources._ As argued
in chapter 1 (Table 2), the funder may emphasize service or
administrative output depending on its oriéntation at the
time, Evaluation thus depends in part on how the funder is
arguing for its own budget and also on the operations of

the other agencies in the field,

For the most part,the orientation of the staff and the
direction of the technology are also determined outside the
agency's control., . An agency may use the 'standard programs?
of the staff selected but it must be careful to match these

with the clients that it chooses to enter the service.. . The

client needs are also predominantly a function of the exter-

nal environment determined by and la:ge by the parental home

and training or the institutional setting.

When operating the services the ‘agency must be careful to
match its activities %o the requirements of the funder and
the scrutiny of the community and devise managerial systens

that look at the interface of both with the agency..
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In a bread‘ sense,the strategic part of the organization
should focus on the funding and comnunity aspects., The coor-
dinative part of the organization should focus on providing
resources for the operating core,and the operating core.

should focus on staff-client interaction and technology.

The next section attempts to 1look at the organizing pro-
cesses of an agency. It will use a highly abstract model
developed by Weick {1969) and will attempt to integrate it

with the general model proposed in figure 7 .




Chapter IX

WEICK'S THEORY

The lack of understanding of the interrelationship of
‘structure and communication in organization has been ref-
fered to by Mintzberg as:

Most of the contemporary 1literature fails to
relate the description of structures with that of
the functioning of the organization., .The reader is
seldom told what really goes on inside the struc-
ture,how work, information , and decision pro-
. cesses flow through it, (Mintzberg 1979)
Also, Conrad{1973) . concludes after an extensive search of
the literature that would link commurication flows to organ=-
ization structure:
Numerous concepts of orgarization structure can be
found 4in the organization 1literatnure.. .a.sess.
unfortunately,few of these can be related to pro-
perties of communication, and +thcse that can are
primarily restricted to the study of small:
gJrOUPSs.ssnwresill IO CASES WMerLe the communications
data used to evidence the properties of strac-
ture{p.,592) ..

On the other hand,Weick posits a *'content free' theory of
inforﬁaticn~prOCESsing based on evolutionary 1learning that
details three processes in an organization, These processes
can be identified as epactment, e’gggigg;gng retention. The
exposition of these processes relies heavily on the work of

Ha11(1989),Camgbell(1965,1969), Notz(1979),and Weick {1969).,

- 86 -
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getgng;gg can be equated to an organization's storehouse-

of knowledge -~its memory so to speak.It will be contained
in the written rules of the organization and in the
memory{cognitive maps) of its actors, The way it operates
will be specified by standard operating procedures,and the

consistent application of internalized rules by staff,

Epactment can be equated to the actions of an organiza-
tion in it's exchange with it's environments, The enacted
environments consist of an exterrnal environment created and
evolved from the actions of the the organization or itt's
actors when it secures resounrces and operates it's servicés.J
Similarly an internal environment is created and evolved
from the hiring and using of it's staff and other human

re sources to accomplish it's purposes.

The selection process may be equated to the 'attention!
or *'registering® device in a learning analog. . Information
@iscernible-from the organization's actions and the environ-
ment's reactions is differemtiated by the selection process
and ' made available for future use by the organization's

‘retention processes?.,

Weick posits an interrelation among all sets such that
retention affects the selection and enactment processes. .

This is diagrammed in table 8 .
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TABLE 8

#eicks Conceptual Model

- - - - - - - o e - . >

Enactment Selection Reténticn
E E E

ER AR BR AR ER AR
BC . BC BC

The abbreviations are as follows: E=Equivocality;
AR=Assembly Rules BC=Behavioural Cycles;;ER=Equivocality
Reduced

He further posits that the nature of the feedback loops
from the retained set back to the selection and enactment
processes will be the major determinants of the system cha=- -
recteristics, The similarity to Coyle and Forrester should
be-noted.;ill assert controlling influences from one part of
a system to another, If the nature of the fesdback is nega-
tive then the system will seek to control itself around some

value(state) that is stable, .

Weick asserts that the primary. job of an organization is
to process information in such a way that equivocality is
reduced. , This *equivocality ' may be egquated to uncertainty
or ambiguity, He proposes that the three processes are

linked together by *behaviour cycles' {i.,e. actunal interac-
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tion of the person to person,or information to person type).
Fach process may then be reduced to a stimulus response
sequence,or series of sequences, Weick posits that informa-
tion passes from process to process, As equivocal informa-~
tion comes out of the enactment 'process,for example,it
2vckes a number of assembly rules for reducing the equivo-
cality., These rules may be as simple as 'choose behaviour
cycles that have bzen successful with the problem in the
past!,or 'choose bshaviour cycles that are demanded because
of authority constraints®{e.g. choose cycles favored by the
v.p. finance because he has to approve the budget)  or much
nore complicated{e;g._a combination authority plus political

plus success behavioural cycles). .

Weick theorizes that +there will be an inverse relation-
ship among the eguivocality,assembly rules, behaviour cycles,
and equivocality reductiom, For instance if information is
extremely equivocal, then the number of assembly rules will
be small,the number of behaviour cycles large,and the amount

of equivocality reduced greatly.

There is some common sense to this., It is reasonable to
assume that, if avpiece of data is highly uncertain, the
interactions regquired to bring the information to ‘under-
standable form will be greatetfthan if there is 1little
uncertainty or 'eguivocality'., It is also reasonaﬁle to

assume that organizations have ‘'learning propsrties' that
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are understandable within the current 1learning analog of
psychologisﬁs. This learning analog gosits that an external
stimulus triggers internal processes which,when combined
with the memory. in scme yvet uﬁknown vay, produces a response
that is reproducible, If it is successful the response .
becomes a strong candidate for retention for later use in a
similar circumstance, That is,it moves up in  the response
hierarchy controlled by the stimulus, The stimulus,in this
case,may be as simple as the . type of data processed or as
complicated as the current political allignment in the
organization{i.,e.physical or social cue),

9.1  LNTERMEDIATE VARIABLES

Clarification of the effects of several variables is
needed before Tesearch may accurately test #Weick's theory..
These variables may be described as intervening ones and

have a direct bearing on the interrelationships that Weick.
posits,
9.1.1 - Behavioural Cycles

By far the most obvious variable is the structure of the
organization, This will be a major determinant of the pos--
sible sets of interlocking cyles and may also determine the
frequency and form. For exanple, an organization that
creates comnittees as the major dJdecision arenas for. all

issues, will have more cycles than one that structures it's
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authority flow into 'offices? occuyied by an executive., 6 The
structure of the organization may also determine the fre-
quency by establishing several levels of authority to their
decision making process, This will affect the freguency of
behavioural cycles by creating a larger number of higher

levels to go through.

The structural assignment of authority and the delegation
of tasks to these positions will.alsb' influence the number.
of behavioural cycles,beéause a person without thé aunthority
will have to interact more for approval than one who has the

authority for the task.

Group norms will also play a part since sParticularly in
human services,scne iﬁformation is coded or bpetter under-
stood by someone who has the sanme encoding and decoding lan-
guage as fhe.sender., This will be particularly true of pro~=
feséionals. Group norms may also act as a shorthand among
other actorsi{e.qg,. finance people), Fiﬁally one has to con-
tend with the findings of psychologists like Asch{1952) - who
concludes that the presence of an ambiguous stimulus leads
to an increase of the saliency of group norms wvhen  the
-information is processed., It is wunclear as to whether this
will increase behaviour cycles or limit them. Presumably,if
the information is acceptable to group norms it will
increase the assembly rules and 1limit the behavioar
cycles;if ' the information is made more. uncertain by the

group norms than the opposite will occur. .




92

The form and function of decision arenas will also affect
the fanctioning aspects of Weick's theory. This relates to
‘committee composition and the interrelation of +the various
groupings of decision makers, The composition will determine
the number»of possible interactions inside each group. . The
function will influence the kind of information that the
membe;s deal with, Certainly, assigning knowledgeable people
to a program or a finance committee will influence assenbly
rules{e.g. ®ay limit them to ?choose behavioural cycles of
people who have knowledge')  and influence.gronp norms as
well The form,function,and structure of decision arenas will
influeRGE'tﬁe. *informal system? and thus also»affect the

assembly rules and behavioural cycles.

This study will look not attempt to study ¥Weick's model

directly. It will look at the assembly rules of a human ser-

vice .organization by direct guestioning, and look at the
behavioural cycles from the analysis of organizational
structure; particularly the informal and formal systems. The
ideas presented will be used 1in the concluding:  section to
determine both the usafullness and the applicability of

geick®s model in understanding human service operations,




Chapter X

RESEARCH FORMAT

10.1 CHOICE OF AGENCY TO BE SIUDIED

The agency chosen for study operates three residences for
mentally retarded adults in the city of #innipeg. The
author's role as an»émplcyeé of the organization has pro-
vided easy access to agency records and to personﬁel'in the

field, The agency will be referred to as the RS agency in

the case analysis.

10.2  RESEARCH STRATEGY

The basic methodology of the study is the descriptive case
method, . As outlined in Chapter 1,this method was thought to
be apprpriate because of our lack of kadﬂledgeuin the field
of human servicés._ The basic purpose of the study is to see
if the model of interactions/influences (Chapter 7,Figure
T) yMintzberg?s “professional bureaucracy" model,and Weick's
model - of processes/content of ‘interrelations can explain
what actually happened, It is an attempt *to interpret the
past with a new framework . and add credibility to the propo--

sitions developed in the earlier chapters. .

The case study,and its analysis,includes the following: .

- 03 -




1.,

2,

3.

50’;

Historical setting of funders and the development
of Mental Retardation services in the province of

Manitoba {Chapter XI)

Agency history to date (Chapter XII). .

Views of four classes of actors(Chapter XIII).

a) board members who want expansion

- b) board members whose chief priority is to main-

tain current services and whose secondary

objective is to expand.,
c) staff members
d) the consultant

- Case analysis using the nmodel{s) and proposi=-

tions{Chapter XIV)

‘Pathologies of the processes and pitfalls to be

avoided {Chapter XV,XVI)

‘METHOD -
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The author used structured interviews with an open endegd

format.,fhis format was thbught to give the 'most information

from those interviewed and to avoid the bias that might be

created by a closed format of guestioning,

These questions
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were combined with a procedure -similar to that used by Axel-

rod {1972). = The basic tenets of influence diagrams were
explained to tﬁe interviewees who were asked to draw influ-
ence arrovws between variables they thought important so that
an estimation of the structure of their ‘cognitive maps? of

the decision arenas could be developed,

The written documents of the funder and the agency were
analyzed to discover the stated goals,stated operating poli-
cies and procedures,and fo trace their history and develop-
menﬁ in the organization, The formal structure was also det-

- ermined from these sources.

The performance measures used by the agency were analyzed
to provide anectodal data from vwhich some of the structural
propositions could be tested, An external source was used to
check the reliability of these and the author's categoriza-

tion of board minutes,

10.4  BURPOSE OF THE INTERVIEWS

The purpose of the interviews was as follows:

1. . To establish the cognitive map of board and staff

nembers.

2. . To discover the informal system of influence and

communication used by the board and the staff, .




The

1.

2.

3,

To discover the influence system between all nmem-

bers of the organization.

- To assess the interrelationships posited among the

funder,community,staff and cliegis asserted in the

text, |

To &xamine aspects of the professional bureau-

cracy model posited by Mintzberg {1979).

Board and staff members of the agency in guestion.

Selected board and staff members of the Canadian
Association for the Bentally Retarded,Manitoba

Division,

Selected board and staff members of the Canadian
Associétion for the Hentally Retarded,Winnipeg

Division,

Selected members of the Mental Retardation Divi-

sion of Community Services Division,Province of

Manitoba, .
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‘interviews were conducted with the following people:

The interviews with the Association amembers and the Con-

munity

the history of the field of Mental Retardation

vate and public sectors in the province. .

Services sStaff were undertaken primarily +to develop.

in the pri-

This analysis was
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undertaken to provide context for the case study and to pro-
vide examples of the relationships posited in the develop-

nent of ‘the model in the text,

The gquestions asked in the interviews are 1listed in

appendix 1,




Chapter %I

HISTORICAL REVIEW

The history of the Community Mental Retardation Progranm

is presented from two perspectives—¥that of the funding per-

" sonnel and that of the community members involyed.=2

views are presented in the interests of fairness,and to give .
the reader a flavour for the motives of the major actors
and the environmental constraints that are placed on most
'human service planning, It is given to provide a backdrop

against whichk the case analysis of an agency may be ana-

lyzed, .

Experts in the field of Mental Retardation have developed
a means of categorizing clients along a continuum of mental
handicap, Those clients that are the closest tb normal - func-
tioning are described as borderline, The next level’
retardation is mild,  The next lowest is moderate (both high

moderate and low:moderate)¢ The lowest levels of retardation

are descrlbed as severe and profound.

2Sources for this presentation include membsrs of the fund-
ing body and members of the community agencies mentioned in
the text, = It was gathered through extensive interviews and

through the examination of old records,

=98 =




59

11.1.1  The Funder Per
11.1.1,1 1967-1973

The Community Mental Retardation Program has its roots in

the Portage Schocl for Mental Retardates-otherwise known as

Manitoba school, The Manitoba School had a client popula-

tion in excess of 1000 in 1967 and there were severe pres-

sures on the facilities, staff,and resources, The

staff,especially the Director and the Social Service depart~

ment of the school,wanted to deinstitutionalize +the large
nunber of =aildly functioning clients w%ho "had no business
even bsing placed in the institutionv, {W¥innipeg aegional

Director, 1980)

These,staff people established the Kilglen residence in
1967 'and began to look . for other community placements for
the clients, They placed them in such facilities as Broadway
and Optimist homes { the  on1ytcommunity facilities in the
city of dinnipeg at the time{}boatd and room settings;and
foster homes throughout the province.,  They used the finan-

cial ‘resources and assistance of Income Sacurity and the

staff time of the Nanitoba School Social Service department,

The major efforts of placement were in the ¥innipeg area..

This deinstitutionalization process continued informally

until 1969 at which time approximately 80 mild and other
high functioning clients had been placed. . The staff noted

that most of the easily placed clients(i.e, the high func-




100
tioning) had been sent out.. But,since the institution still
bad a population of well over 900,the staff became inter=-

ested in "exiting® the more difficult high moderate group. .

The same process as outlined above now began with the
high moderates .but concentrated in the rural areas {espe-
cially the Eastern and Parklands regions of Por-
tage,?irden,ﬂcrden,and Steinbach). The focus of placements
was to return clients to their area of birth. Parents in the
areas assisted in finding placements. . Interestingly, the
process did not generate a -community demand for alternate
facilites for " those mentally retarded individuals already
living in the area, There appeared to be an acceptance of
people who had been away returning to their home areas. .
There was litle expectation that members already in the com-

munity should receive the same services, .

This period,from 1967 to 1969 coincided Wwith the develop-
ment of local Associations for the Mentally Retarded3 in the
private sector as this movement started to spread across the.

country. .

The entire program was,of course,very informal.  The
government did not have specific targets or programs in mingd

at the time, This is perhaps best illustrated by the

3 Commonly known as AMRS or Associations. . The Associations
are the most ccmmon form of private sector organization. .
They are spread throughout the province and each has repre-
sentation on the Manitoba Division of the Canadian Associa-
tion for the Mentally Retarded.
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developments in the Dauphin area in 1969, .

At that time,the Dauphin community wished to establish a
sheltered workshop for the mentally retardsd in their area.
They had eight clients who were already living in the area
but they needed twenty to thirty clients to make the work-
shop viable using government allowance for clients. The Man-
itoba School staff were aware of the plans and the two
groups made contact, Within one month,fourteen people were
placed in the Dauphin commnnity from the Manitoba School and
other clients were placed on the school's staff waiting
list.,  They were clients who were originally from the Dau-
phin area and were placed in three 'grcup' homes for which
the Manitoba School staff and the Dauphin group found spon-
sors., These group homes were started without formal regula-
tions or stringent expectations., The enphasis from the poli~-
tical superstructure was on cost nminimization' of these

‘community services?,

Fro§'1967 to 1972,two hundred and eighty mild and moder-
ate clients came from the aagitoba School to such facilities
as Broadway and Optimist house in Winnipeg,and to board and
room or foster homes in Winnipeg,Dauphin,and other towns in
Manitoba, Parents throughout the regions became involved and
built'up.suppo:t for servicesland for community groups, con=-
sequently expanding the Associations. The Manitoba School

staff continued to press for community facilities and as a
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result of the internal pressure and external pres-
sures(especially from . the local Associations for the Men--
tally Retarded) the Community Mental Retardation progranm*
was established in 1973. The Program had to be rationalized
because government workers in the field of Mental.aetarda~
.tion had impossible caseloads in excess of two-hundred
clients each, This caseload had naturally evolved from the
small number of staff involved and the ambitious  program

objectives, ,

11.71.1.2 1973 to 1975

The Community #M,R, Program started in Winnipeg with a
staff of five people,primarily from the Manitoba School (gr
close associates of these  people) ~with the Director of the
Manitoba School as the program coordinator. This group had

thE‘fpllbsing formal and informal goals:

1. Evaluate the program at +the St, Amant centre{the

major institution in Winnipeg). .

2.,  Exit more clients from the Manitoba School to the

commpunity,
3. Follow up on previous placements.

4., Develop the community M.R. progranms,

4

sHereinafter referred to as the Community M.R, Progranm
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The first emphasis was placed on the St. Amant Centre, It
had been the only institutional facility for children for a
long time and, consequently,had accumulated a broad range of
clients{profound to borderline) with no particular plan for
deinstitutionalization or programming. The comnmunity H.R.
staff fought and won a protracted battle for the final word

in the placement decisions for the facility.

The program staff began to use the same approach they had
adopted four years earlier, . Si., Amant centre was to beconme
an institution only for the profound and the severe. . They
started to use Child Welfare and Income Security to provide

Tespite care or other placements for the high functioning.

In the meantime,the Association for the Hentally Retarded
idea had strengthened in #innipeg and the rural
areas,partially through the development>"by govetnment staff
but largely through the efforts of the private sector( the
rural associations and other commited community membersj.,As
compunity  wmembers becane avare of the growing number of
_ , g

placements in the community, they saw the Associations as a

vehicle for securing services for their sons or daughters. .

The Community M.R.: Program staff began to negotiate with
the Winnipeg and the Manitoba Associations from 1970 +o 1972
to start community residences in the Winnipeg area. They
offered assistance in the ways and means of developing pro-
posals and acceptable rationales for funding from their own

superstructure.
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The Community H.R, . Program proposed that a certain per-
centagg of the placements in such community residences had
to be from the Manitoba School since,as outlined earlier,the
initial plan from their perspgctive Was tovhring the moder-
ate group into the plan. There was little argunent that some
clients had to come from the institaticn,but there was con-
siderable argument about what the percentage should be,
Since the Associations had pressures from their constituents
for placements directly from the. comnunity énd did not want
t0 .become an adjungt cf the vprogran staff,they argued for a
lower percentage than the 60-80% proposed., None the less the
program quickly brcught‘abont the opening of more residences

as listed in table 9 ,

TABLE 9

Residence Developmrent in #innipeg

'YEAR SPONSORING NUMBER CLIENTS RESIDENCE for

AGENCY HANDICAPPED
T - y -y X . ]
L | { ! H
11973 4§ STEINKOFFi SIX SHERBURN i
i ] CAMR %PG.| TEN { 886 ALVERSTONE L
{ | | i : |
11974 STEINKOFF} FOUR { "CANORA : |
] { CAMR #PG.| 51X i 880 ALVERSTONE i
i { LYARCHE i EIGHT { TRANSCONA i
I i | i i
}1975 | CAHNR #PG. § EIGHT ! .720 EBBY i
} | H ' H |
11978 i ST.,AHANT! 51X i TRACY CRESC. i
{ | | | |
{1979 § DASCH 1 51X H TOXEDO i
i { COVYENANT | EIGHT NOT CHOSEN H
1 P , i i s 3
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The first twd'years of residence openings(1973-1974) saw
the placement of relatively high functioning clients into
what came +to be known as 4domiciliary residences(residences
with no particular training expectaticns_on the clients) s
The community agencies found some implementation problems. .
Generally,however, the residences opened smoothly, The entry
criteria,beyond the percentage rule, and placement decisions

were in the hands of the agencies and their staff,

In the period from 19569-1974, any residence that opened
vas required to put up ten percent of the capital cost and
ten percent of the‘dperating costs, This proved difficult
for some poorer regions but allowed the development of sev-
eral comrunity residences under the. sponsorship of well

organized groups., .

11.1.1.3 1975 to 1978

In 1975 the program staff began to wonder why the lower
functioning and problem c¢lients from the Manitoba school
were not chosen by the community residences. This 1led to
discussions with the Associations in the Winnipeg area and
the establishment of the training residence concépt.. At the
same time the higher echelons of the gcocvernment had hired a
consultant whose initial recommendations were for the provi=-
sion of a continuum of services, including children's resi-
dences,residences for the severe , profound, and the multi-

ply handicapped,S Aalthough sonme staff argued againsi this
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‘'targeting? approach as unnecessarily costly,it was

tentatively accepted by the political hierarchy of the time.

These  discussions,and the new stated directions of
government policy,led to the development of a training resi-
dence at 720 Ebby with the winnipeg Association as the spon-

Sor. .

From 1975 to- 1978 the program staff concentrated on the
development(of services in the rural areas. . Thelr priorities

for the entire program now included:

1. . Reguirement for a residence wherever there was a

sheltered workshop in the rural areas.,

2, . ¥o one rural region would have mcre resources than

another{equity of‘funding).,

1

3, . Winnipeqg would always éet matching resources. .

These last two priorities need futher clarification, The
Birkhouse ‘report recommended that . the ten percent capital
and ten percent operating fund reguirement placed an undue
bias and advantage in the richer areas £o the detriment of
poorer ones, This led the program staff to a blanket policy

that included the development of residences with government

funding only. {aAlthough, they would have preferred that

richer areas be required to pmeet the costs if they could

sBirkhouse report, 1975-1976, .
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since this would mean the opening of more residences)..

The regquirement that Winnipeg get matching resources
came from the continual pressure from the Winnigegfgroups.
This was a result of the population pressures in the city
that were not present in +the  rural areas. . For  exam-

ple,ﬁinnipeg has the second highest® incidence of moderate

retardates., . This client group was consequently underserved

in the ¥Winnipeg area. .

In any evént a gumber of residences were opened in the
rural areas that clbsely matched the models established in
Winnipeqg, There were more domiciliary residences but the
9rimary’differenca’ was that the rural area model was nmuch
more of a houseparent than a *professional' model of service

delivery.

in 1975 the #innipeg Association embarked on a residen-
tial task force that outlined the community needs.. This led
fq_a policy paper and a set of residential guidelines in
1977+ This raper was adopted by the government and outlined
the role of the community service worker in the establish-
ment and operation of residences, The basic change incorpo-
rated the use of the Adaptive Functioning Index and the use
of Individual Program Plans in residences.? There was now a

v i e i S o i o M

6Manitoba Incidence Study,1976. Prepared for the Provincial
Government,

7The AFT is a behavioural scale for measuring 1life skill
related behaviours,the IPP is a formal planning process for
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shift to more formal tocls of evaluation.

In 1978 a staff member of one of the agencies success-
fully sued the Winnipeg Association. The case iavolved the
payment of a salary during the night shift which was previ-
ously not paid. This resulted in discussions between the
program staff,agency mnembers,and the Department of Labour
which 1led to the development of a contract system. The con-
tract system effectively meant that the agency which spon-
sored a service had to contract out the full time staff role
to a contract person, This changed the staffing pattern in
the residences, . Previously,the agency had simply bhired a
full time staff person and replacements for him or her,all
under the agency?'s employment and jurisdiction. This changed
t0 a»céntract person who was not an employee,and who hired
his Or her own replacements, Training residences were given
fands that éguated to five hours per clieant per week. The
agencies were told that they were to assure that these
+raining hours were used in the samé nanney as they had been
previously, Tﬁey were also told that they were to implement

the contract systen regardless of how they felt about it.

an individual client that includes resource people and the
staff involved in the client's life. .
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1.2  THE CHANGING BOLE OF SIAFE -

It should be noted that the role c¢f the staff changed

through the years,  What started as a development function

in the early seventies, gradnally changed to a monitoring

function as more Tresidences opened with the development of

the private sector. The staff were often placed in the posi-

jon of recruiting and developing community groups and then

acting as the formal evaluators once the proposal was in..

Also, as the program expanded,the community gradually
evolved its own philosophy. The difference was that it did
not have the same pressures for deinstitutionalization that
was evident in the earlier program,and had different priori~
tieé.,These.priorities differed in the kinds of clients they
wished to serve{children services and c¢lients in the comnnu~-
nity who had aging'parents for example) and different means
for providing the same residential services({training resi-

dences vs, domiciliary). .

It is also interesting to note that an'internal cul-
ture'developed in the program staff, This culture,it may be
argued, was competence oriented and imbued with the values of
deinstitutipnalization-,Comparable ideas have been put forth

by’such.wrifers as Pettigrew(1973) @ who argue that an organ=-

ization = develops an internal culture consonant with the-

beliefs and drives of its members, -
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11.2.1 Ihe Community Perspective
11,221, 1 1953 to 1973 -
The organization of compunity groups also began at the
Manitoba School when a group of parents met with the super-

intendent of the institution to form a parents?' auxiliary.

This group recognized the dearth of services for those
individuals not in the institution and began to work for
education in thé city under the pame Manitoba Association
for Retarded Chidren, By 1953 they had established the first
class for 'trainable? retarded children in the Broadway
Optimist Club Commuity centre.They moved +o St, Andrews
church in the next year and began to plan for a 1larger

facility.

In 1956 the Kinsmen club approached the Association and
offered to build a school., Up to this time the operations
had been financed entirely by the Associations? appeals to
the public, There were no grants from either the province

or the municipal governements,

The.group becane quite adept at organizing., The idea for.
the Canadian Association’HAS developed in Winnipeg in the
Royal Rlexandria hotel and established in Toronto in the
following year(1958). The group alsoc established the ¥inpi-
peg Association and 1looked to the establishment of AMRs in
the rural areas. This was the time when the private sector
_began to lock beyond the aducation guestion to the matter of

community living and community workshorps,
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By Hay 1957 the Kinsmen‘school was opened with provincial
and municipal funds. The community groups oversaw additions
to the school in 1959,1962,and 1963,and the development of
workshops in Winnipeg and the rural arecas. The end of June
1967 saw the transfer of responsibility for classes for
school aged children from the Association to the:  public

school system.

As the Manitoba Association became . the d2veloper and the
representative o0f other local Associatio#s(the organization
is similar to a federation) - it began tc take on the role of
leader,planner,and coordinator. £for the private sector fun-~
ders and operators. The Winnipeg Association took on the
role of service operator including the revamped Kinsmen

School workshop and the ARC industries workshop. .

As the Manitoba School staff began to expand services
from 1967 to 1973 they relied heavily on the community con~
tacts of the Associations, They used the political influence
of tﬁe~ﬂaniioba__Association to assist in meeting their and

the Association's objectives of community living. .

‘The private sector planning in this period is of particu-~-
lar interest,. In the late sixties the Association:was very
influenced by what was happening locally.,  The only real
model of a professional service was the Manitoba School
itself. This fact is reflected in the Association?s plans

for a combined residence and workshop in the Winnipeg area. .
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The facility would have had twenty beds and serviced about

sixty in the workshop.

112,71, 2 1973 to 1975

From about 1973 the number of services in place began to
geneiate the spontaneous development cof groups willing to
start their own services through government funding {the only
source available at that time unless the group had private
means),  The Winnipeq Association's roie as the private
agency that put in proposals began to decrease. Both it and
the Manitoba Association started to become 'resource provi-
ders',although this role was well estéblished in the Nani-
toba  Association by this time, These roles soliﬁiiied
around 1974-1975 with the sweep of the"normalization princi-

ple®of Wolfsenberger(1972) across the continent and the

development of the 1975 policy paper and residential guide- -

lines,

The“no:malization principle" stressed a philosophy that
called for the integration of the mentally retarded into the
community and the importance of deve loping services that
fostered normal behaviours, This meant,in practical service
terms, a change from the previous houseparent model of resi-
dential care to the more professional *training for commu-
nity living® approach that emphasized sex and age appropri-
ate behaviours and aﬁ increasing ability to wuse community

facilities and resources as normal adult members of the con-
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manity, It also stressed the evaluation of services in these
terms through the use of the Program Analysis of Service
Systens {1972). The Associations'plans'of the 60's for large
combined residences and workshops were now viewed as mis-

guided and too institutional in thinking.

The principle was embraced by the government and by the
private sector, In part,it aided the establishment of the
training residence concept recommended in the Birkhouse
report,  Because it also espoused the development of smaller
service units it aided the Birkhouse recommendations for
streaming clients into units designed for specific client

groupings. .

Between 1972 and 1975, the Manitoba kA.H.B., becane
increasingly sophisticated., It expanded contacts with other
associations across the continent,embraced normalization,and

began to strenthgen its leadership and planning role. .

11;2.}g3 1975 to 1978

As the government focussed on the. rural areas betwesn
1975 and 1978 the increasing populaticn pressares in the
city led the Manitoba Associaticn to an increasingly politi-
cal orientation,  When coupled with its growingltechnical
sophistication,this created differences 'in perspective bet-

ween it and the Community #.R, program staff,
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In May 1976,the Winnipeg Association created a residen-
tial task force to’develop_ long term plans and strategies
for the Winnipeq area. They recommendsd innovative progranms
and set the stage for the private sector in the city for
years to ccme,  These .programs resulted both from the
agency's knowledge of programs in America{vith'the'guiaance
of ‘Manitoba A.M.R.) and from an exteésive compunity analy-
sis, The récommendations included comprehensive residen-
tial,development,and volunteer prbgrams such as infant sti-
mulation,integrated day care,child development services,
parent to parent groups,parent education and training,and
respite care,and etc. These programs were broken down by age
and functioning  level and included staff development, the
creation of an M.RB. prograr at a community college, and

other large scale sophisticated programsing objectives. .

The time had arrived when the private sector planning
wvent beyond government planning and outstripped the govern-
ment's ability to support it,  The government at this time,
-was still concentrating on residential development in the
fural areas, It still had its primary ocbjective of deinsti-
tutionalization and the split orientation between the comma-
nity and the Manitoba School because of its'Director's Joint
résponsibility., The community agencies,on the other
' hanﬂ,received'the brunt of citizen deﬁand for services and
were forced to say that lack of govermment resources held

tham back, This strenghthened the differences between the
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Association - and the government staff and forced the

executive to adopt tactics aimed at the political hierarchy..

The sweep of the "normalization principle™ ,the Birkhouse
report,the policy paper,and the residential guidelines‘were
all signs of the growing sophistication in the field,. In
1977 the Associations began to evaluate services using the
PASS system and to develop programs based on the relatively
sophisticated models developed in Webraska,Alberta and else-
where and to develop training programs in Normalization for

staff,

The government, for its part, absorbed the ideas. 1Its
representatives attended the same conferences and seminars. .
It incorporated the use of the Adaptive Functioning Index
and the Individual Program Plans as part of its programming
requirements in 1977-1978. It is impossilble to tell the
role of the"commﬁnity in this period by docnmentation. Host
of the political actors of the time have left, ~But there is
considerable evidence of cross-fertilization between the
piivate and public sectors frbm personal interviews with the
staff of each sector, and with some of the board menmbers
involved,especially in the development of the guidelines and

the requirements for IPPs and AFIs,

The period{1976-1978) is important in that two things
happened.  The city agencies were evolving and adopting
the"normalization principleto the point where there was a

fundamental change in the direction of planning away from
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‘the houseparent-institutional model of care and toward the
small specific-target professiocnal model. Although the
government became rTeactive as opposed to proactive in the
planning process,it secured some rudimentary tools that
emphasized programming as opposed to simple bed counts and
budgets, The services*that wvere offered, however, suffered
from the previous 1lack of evaluation and incentive for
change, The nev evaluative tools were not yet in extended
use and consequently,it seemed unlikely they would change

the services in any fundamental way.

11.2.2 Joint History 1978 to Present

11.2.2.1 Community Direction.

The private sector has been the most active in this per-
iod, The-ideas from the National Institute for Mental Retar-
dation, #olfsenberger's 1976 philosophy statement and the
views of other leaders came to Manitoba in this time. These
ideas emphasized the difficulty of political and community
action for the improvement of services when one was respon-
sible for their operation. The central theme in these ideas
yere the adcption of a monitoring role, the development of
community groups with parent representation to operate and
plan services at a more local level,and the use of advocates
and volunteers to improve and increase programming ip resi-

dences and other care programs.
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The ¥Finnipeg Association thus had developed community
‘councils in st.James and East Kildonan and otker areas in
1977. In 1978 it split itself into two boards--one to oper-
ate residential services{Winserv Inc,) and one to run work-
shops, Winnipeg?s new role was to act as a monitor and to

develcp community groups,

Between 1978 and 1980 the ¥innipeg Association spent con-
siderable time, without an executive director, developing a
plan of action to meet their new thrust. The administrative
functions were taken ove% by the Manitoba Association in the

interim,

The Hanitoba ASsociatieu yfor its part,included some of

the innovative programs developed din the residential task .

force report in its budget submission to the provincial

government ‘in 1978, There was considerable reluctance on the
governments part to fund the.Association,J but they were
finally partially.funded . As a result,the Manitoba Associa~-
tion decided to . seek public-funding through the Marathon.®

funding event,

‘The successful Marathon assured the Manitoba association
of a funding base in the forseeable future and provided a
secondary source of funding for community projects. The Mar-

athon subcommittee used the task force report and the recent

8The Marathon is a public fund seekinrg effort that usumally
occurs in mid-June. '
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Manitoba association's planning as its - base.for funding
objectives. They have emphasized the development of a resi-
dential continunm,support to the community councils,and the
development of parent support,and prcgrams for staff,and
volunteers, This has assured and increased the role of the
Manitoba Association as the senior leader and planner in the
private sector and placed ¥innipeg largely in a front line

development position. .

It should be noted that the private sector is not as hom-
ogeneous or as organized as it appears, The best example of
this is the DASCH group, This group began prior to the split
in the Winnipeg board and was interested in sevére.anﬁ.prc-
found clients, This client group was not a priority due to
the fundamental.changes occurring in the associatiomns. The
group basically split away from the association and relied
on the auspices of the government fnnding personnel for the
funding of.its sévices.,ﬂumerans other examples may be cited
of course, They would all attest to and reflect the politi-
cal 'infighting and competition that occurs when there are
linited resources controlled by one or two - groups,ih this

case C.A.M,R, Manitoba and the government,

11.2.2.2 sovernment Directioé

The governmeht in this time commissioned two more resi-
dences . This small number is accounted for by the restraint
program of the Conservative government in this period (1977

to :present) .
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As indicated earlier,the government adopted
the"normalization principle® and other new techniques such
as the iPP and the AFI, In reaction to the private sector
planning and organization,the government used the residen-
tial guidelines to formalize its relationships with groups
seeking funds, . Groups would‘be required to use the AFI as
the measurement of client progress and to use the IPPs as
the client planning method. It also used the guidelines to
assert the role of its staff--the community service workers.
They were to assure that an IPP occurred for each client at
least once a year (this included assessment using the AFI).
They were also tc be involved in the hiring of staff and to
act as the representative of clients under an order of

supervision.?

In 1978,the change to a contract system for full time
residential staff coupled with declining grants in real
terms,forced the staff to allocate training hours on a
client per week basis{five hours per client per week) to
thcse’unité with a training label,and to once again empha-
size budgets in their review procedures.. At this time all
entrance decisions were in the hands of the private agen-
’cies,including 'screening procedures,applications,and <£final.
selection,The agencies had  only to 1live within the

9An order of supervision states that the person under the
order is a legal ward of the state. 1In this case the
authority flows from the office of the Public TIrustee to
the Regional Director for Mental Retardation to the commu-
nity service worker, ,
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percentage rule requiring that 60-80% of clients entering be

selected from the Manitoba School.

The period of restraint meant an increasing workload for
the community service workers and a declining budget for
residences and other programs, It was during this period
that the program staffvpfiorized the use of IPPs and AFIs to
residences only, The idea appeared to be that the community
service workers could not accomplish them and handle their
caseload., The residential staff could,however,still accom~
plish this since they did not have the sane pressures;v Dur~-
ing this time,there was an increasing pressure for changes
in the percent rules{applying to client entry): since the
entrance of Portage School clients into residences meant an
increased burden on staff time, The staff time was now being
‘newly assigned to the inmplementation of IPPs and AFPIs. Agen-
cies argued that there should at least be a seperate train-
ing unit for Portage clients since they usually had more
severe behaviour problems, At a ®minimum there should be an
increase in the +raining hours assigned to units that
acCepted‘them.{ The program staff argued,on the other hand,
that programmiﬁg could be expanded through the use.of volun--
teers, They pointed to the latest adoption of Wolfsenber-
ger's ideas which ‘stressed parent and volunteer input as a
means of accomplishing the same objectives with fewer

directly funded service hours.
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The development of the Marathon committee forced the
government to try to develop better liasons and some control
over where the private funding went,.  The government was
afraid that they would be asked to take over the new ser=-
vices once their ‘*demonstration? period wés over, This
implied a loss in ability to plan,and a genuine concern for
clients placed in services that might not receive continued
funding, At this time, however,the government itself did not

have concrete long term plans.

The increased community pressure for training for all
clients coupled with declining real value of funds has
recently forced the government to propose a plan that would
have training hours follow the clients and not be assigned
to specific - Service units, This would entail identifying
clieﬁts with training needs and assigning a certain'number

of hours to them, It wounld not necessarily mean that clients

in training vresidences would receive training hours since.

they need not necessarily be classified as requiring them.

This'gonld,in effect, make the domiciliary~training distinc-
tion in residences meaningless, It is viewed by most mem-
bers in the Private sector as a means of spreading the same
number of training hnurs_c#er many residences and other
units,thus reducing the effectiveness, . In short, ’it”is

viewed as a political ploy designed to make the government

look good by being able to claim that the nupsber. of units

‘receiving.training hours has increased. ‘It should be noted
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that no formal evaluation of the effectiveness of training

hours was undertaken,

Also,recently, the government,with Manitoba Association's
blessing,has centralized the admission function and process.
3 regional liason committee has been established %o accept
all applications for placenment, ' This committee assigns a
list of £five clients to each residence in the province.
fhen an opening occurs the five names are given to the:
agency and it must choose one of the five, Although the 'plan
may be an attempt ‘to create  order in a previously chaotic
system, one has to wonder about the control an agency can
exert when the allocation of clients and the allocation of
training hours are out of its hands.. Both the choice ofk
client and the number of training hours per client influence
the staff's ability to effectively service clients., The
uncertainty of client selection makes the commitment of
hours to current clients difficult to assign because future
reguirements of training hours for new clients is nade more
uncertain, .
11.3° SOUMMARY OF THE DEVELOPMENT OF SERVICES

This review is given from the.perspective.of a private
agency interested in one particular group of Qentally handi-
capped clients--those suitable and desiring residentialnser-

vices,
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Péople who are mentally retarded do not have physi-
cal,monetary,or vote getting power, Their power,if any,cones
from their kin or other interested coemmunity members who

speak or demand services on their behalf,

In the early stages of development of the Community M.R.
program,the thrust into the community came from well-meaning
staff at the institution in Portage, As the community place-
ments increased,a growing awareness sparked the interest of
family members in  local associations and,through

it,government activity,

The first kinds of residences were based on the house
parent model and funded on a shoestring. The emphasis was on
cost and the number of placements, . As the groéram staff
began to develop services in the rural areas the po?ulation
pressures in the city increased the demand for sevices in
the city. This created an increasingly political orientation
in the city associations and fostered competition among
smaller .groups, The growing demand also forced the pri?ate
sector  to plan and priorize a *shopping 1list' that ‘was
largely developed by importing idéas and principles from
outside the province, This led to the development of the
residential guidelines,a comprehensive planb for future ser-
‘vices,and an increasing emphasis on‘efficiency and effec-
tiveness(particularly +through the normalization tool,the

IPP,and the AFI). .
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since the government had assigned the Director of the

Portage SChéol as the program director,the community was
perceived as not having as much attention paid to it as it
should have received, Community members thought that the
director had a dual role,either of which was antithetical to
the other, There were no evaluation procedures for the
residences that opened in the 1973-1977 period,only adminis-
trative requirements that emphasized costs, This implied a
direction of minimal service'provisipn and created a need in
the private sector for sophisticated program knowledge and

developnment,

As the associations developed gplans for comprehensive
services,the government reacted by incorporating selected
parts{the IPP and the AFI) that conld be standardized across
all settings. Evaluation was now based on where the program
had fallen down in  relation to what it had promised. The

program staff did not have thé tools in place,nor the staff

‘time,nor the desire to evaluate = on more professional crite-

ria such as behavioural change. .

- With the increasing leadership role of the Association
the government staff became a funder in its more bureauc-
ratic sense, They could only wait for proposals to be sub-
mitted,attempt  to push them through an increasingly cost
oriented hierarchy,and rationalize the result. The develop-

ment of a sscond funding base in the7private sector further
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relegated the government to a reactive role., = It has been
further reinforced by a Conservative government with its

restraint philosophy,

The progranm s#aff and the hierarchy
have,however,centxalized’considerable power in the regula-
tion of residences. This has been accomplished through the
centralization of admissions,the role of the comrmunity ser- -
vice workers in the hiring of staff,and more recently in the
plan to ‘allocate training hours in such a way as to follow.
clients and not be assigned to:speéific service units, Of,
course all of the above may be considered\ as the normal
course for a government that is interested in assuring the
proper allocation of its funds., It is interestiﬁg to note
however that the government has never bought the private
sector's shopping list outright, It has always dealt with
each service agency that applied for funding,one at a tinme

and with varying criteria.

The only overall conclusion that can be drawn is that
there“;re ho¥ two powerful funders in the M.R. field,each.
with limiteé‘power in a different fashion,each with differ-
ent‘objéctives,and 2ach with fewer areas of agreement on how.

to operationalize the objectives of service. .

On the one hand , the senior member of the private sector
has an extensive shopping list of innovative programs that

it wishes to see the province adopt and some funds to see
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that they are implemented. On the other haﬁd, there is a
governmen£ funding agency with an emphasis from its staff on
reducing the number of people in Portage School and the

operational control to see that its wishes are enforced.

The issue for the agency that wishes to operate services
is that  once an agency is funded in the private sector it

must -approach the. public sector for ongoing operational

funding, These facts have implications for the fundimg stra--

tegies of smaller service agencies who are interested in the

development of residential services, .




Chapter XII

CASE HISTORY OF A HUMAN SERVICE AGENCY

The following history is meant to provide the .reader with
a detailed history of the agency. The actual events are not
necessarily told in order of their occurrence.Some are high-
lighted in this section while other points are made in sep~
.erate sections that highlight the operations of certain com=- -

mittees,

/

12.0.1  History Under C.A.N.R. ¥inpipeg Division
12,0472 Creation of The Residencés

The services that the agency operates began under the
auspices of the Winnipeg division of C,A.M.R., with the open=
ing of residence A in 1973‘for ten mentally retarded adults.
This was followed in 1974 with the opening of residence B
for eight clients., The Winnipeg Association assigned its
Director of Residences as the overseer of fhe services. . His
role thus inclhded the development of residential services
in the city and the management of the residences. His salary

was paid by the Winnipeg Association,

The services were offered on a per diem cost basis. The
per diem covered the mortgage of the house,food costs for

the clients and staff and the salaries of staff., It also

L= 127 -




128
provided a small amount for the replacement of furniture and
the maintenance of gréunds and building, The per diem for
food was $1.77 per client per day. Residence managers were
paid approximately $10,500 per annum. The annual cost for a
residence for ten mentally retarded adults was roughly

$60,000. .

Clients were to attend a workshop during the day and were
expected to  learn basic skills({dressing, bus train-
ing,cooking,etc,), Residence A was assigned staff funds for
a part time cook since the residence had ten ciients. Bach
residence was to be managed by a residence manager and staff

funds were assigned for replacements during the weekends. .

The selection process for the clients included the use of
the percentage rule(reguiring 60-80% frbm Manitoba School)
‘dictated by the provincial grant. The two services thus had
approximately 80% of their clients from the Manitoba school.
The staff were older with 1little background in training for

the handicapped. -

The services reported to a Residence commitee of C.A.M.R.
which was composed originally of‘board members and some com~
munity service workers., There was a heavy enmphasis,in fhe.
initial stages,on parental - help which was provided by par-
ents who had previously been members of the parent's auxili-

ary of the Nanitoba school,
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‘since there were no’ ‘formal procedures or adeguate
tools,the first year of operation was a process of adjust~
ment for both clients and staff, . Several clients were found
not to be suitable and were replaced with others who had
fever behavioural problems, There appeared to be an acclima-
tization process that involved the clients unlearning insti-
tutional behavionrs and becoming accustomed to comnmunity

living.

The staff reported to two committees., These were the
Admission and Discharge committee {for client entry and exit)
and the Program Evaluation committee (for the_development of
programs), 6 Both committees included staff, board members,and
community service workers. The meetings were really client
programming meetings that inclunded discussions of what kinds
of activities +to undertake with clients and what kinds of
programs would work the best, the,ccmmunity service workers
played a more »professional.role acting as resources,They
became the liascn for client selection in their roles as
case workers for community c1ients_ net in the services.
Board members,who were active on both ccmmitees,were.remark-’
ably well informed of client goals, staff agtivities and

plans,and the pitfalls of the system..

Since the staff pay was low, the staff turnover was high. .
And,since few records were kept and there were few instru-

ments then available for measuring behavioural change, the
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stock of knowledgevef'staff activities and workable programs
rested primarily in the longterm staff and the active board
members,  The  programming differed between the resi-
dences, since residence A had younger clients who stood a
chance of picking up skills,and residence B had older

clients who vwere perceived as less able to learn.

As the Winnipeg Association began to grow in importance
and itself be iafluenced by the models and ideas of other
scurcesiNebraSka,Alberta,etc.),the expectations of staff and
programs began to increase.» Those staff people that left, .
were replaced with personnel with marginally better qualifi-
catibns and wmere sent oﬁ training courses for program plan-
ning and behaviour modification as +they became available

from the Association and the government,

12.0.1.2 Addition of a Training Residence

In 1974 as the two residential services besgan to improve
and as tke Winnipeg Association began to adopt ideas about
the *continuum . of services® and the"principle of normaliza--
tion"the Association submitted a proposal for a training

residence (residence%T)=to the government,

In the meantime the actual residence activities and pro-
grams becane relatively fixed,but predominantly determined
by the residence manager who ran them., For

instance,Residence A became increasingly program and train~
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ing oriented,gladly accepting a government budget decision
to cut the salary of the part time cook so that the resi-
dents could receive more training in cooking. The residence
and Program Evaluation committees moved from active planning
and involvement in client activities to more of a supervi-
sory role, = Relationships that had previously been informal .
became more formalized., The parental input that had previ--
ously been easily accessed and tapped by board and staff
- became less so,  The relationships with parents became more
formal at a staff level as well, The number of informal
programs per client averaged 2-3, The crit;cal issues in
management related to the acquisition of resources for the
physical  plant and for clients, The relations with the
government amounted to living within the budget, There were
-no  expectations about training and 1no formal evaluation

procedures,

The staff received training in the Adaptive Functioning
Index and in behaviour npodification as these techniques
becane available.and:emphésized by the Winnipeg and Manitoba
Associations and the government in vtheirllohg. range plan~-
ning. The Residence committee became involved in the loag
range planning énﬂ thé development of Residential Guide-
lines, As a result of +these factors,the programmsing in the
residences increasingly became the. jurisdiction of the resi-
dence manager, . At this point (late 1975 :one residence man-

ager was professionally oriented and emphasized the acquisi-
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~tion of social and community behaviours and one was more

oriented to the  houseparent model emphasizing more basic

skills with little emphaisis on social or community skills.

The residence ccemmittee board nmembers were satisfied with
both staff,since they perceived them as serving different

clients,.

The Winnipeg Association's plans for a training residence
came to fruition in 1976 with the actual opening of resi-
dence T for eight clients, The proposal for the residence
emphasized-training and included a sSeparate budget item for
training hours, It also included a 30 month time line for
clients to move from the training residence to more indepen-
dent 1living situations., The entry criteria were nmore
'‘professional’ than the entry. criteria for the two resi-
dences (these were +the first to open in the city) and
included the use of the Adaptive Functioning Index in the
selection ,and a list of skills that clisnts had to have.
However,there was little correspondence;hetween these crite-
ria and thej characteristics of the clients selected. This
was a function of the selection process{somewhat politi-
cal) ,the lack of use of the AFI in the field as a whole{it
should be remembered that the -governenmt had priorized the
use of AFIs in the residences and not in +the entire field)
and the availability of clients who aére ready for placement

at the time of selection, .
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The nev staff were absorbed into the committee structure,
The staff became a little more professional with the inclu-
sion of 'training staff'.aithough the training function and
procedures were unclear to those staff that were selected.,
Thié was due,in part,to the lack of objectives and proce-
dures in the committee, Training goals and procedures had
not been part of the work of the committee in the recent
past since the work of the residences bhad been left to the
residence managers. Even though one residence used the AFI
and behaviour medification,the committee itself had not
evolved procedures for the planning and review of such prH -~
grams, . At about this time the staff person of residence A
and selected board members argued that the residence ought
to become:a training residence since it was well staffed and
training was a growing concern of the government.  The argu-
ment was successful and residence A became the second resi-

dence with training in the province beside residence 7.

12.0.1.3 Creation of a Management Systém

| The management of three residences and the addition of a
training residence, forced the residence committee to ask
for the use of a résource person from the government in
early 1977.  The government'proviaed'a psychologist to act as
the resource person, - This person began to develop,with the
staff,xriiten‘ observation and :eliability-procedures for

the AFI - and to require that client programs be written up
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with formal procedures, The format of the programs became
increasingly behavioural, The residence committee per se was
no longer involved in client programmimg or staff supervi-
sion, They focused‘instead on the funding and the resource

support roles,

Up to this point the agency had control of the selection
process,  They maintained lists of applications that came to
them from interested community members. The agency also had
control of the actual procedures and planning meth#ds ased
in the residences for the clients, The resource person added
a professional approach to these activities but the deci-
sions were in the .hands of the board of directors and the

staff on the Program Evaluation committee.

_The Tesource person,the staff,and the director of resi-
dences began to evolve a management package for the running
of residences,The package evolved in Iesponse to the con~-
cerns 0f the staff and the board, It was develppgd primarily
by the staff and the resource person over a six to eight

month perioﬂ.,The.concerns of -the groups were as follows:

1. ~ Board members--~ Many  of the board members were
parents themselves, They wanted the residences to
run smoothly and to operate with reasonable qual- -
ity by a ndn~~professinna1 director of residences

and a non-professional board.
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2., Staff--the staff wanted to operate a.high quality
service that provided them with some guidelines
and scme objectives, They were aware of the grow-
ing trend +toward a professional model and wanted
to enhance their ?ositions and gqualifications as
semi--professionals, . They also perceived that the
management package would afford them some protec-
tion and would formalize relationships with the

board and the parents.,

3. Resource person--the resource person wanted a high
quality service that met some proféssional crite~-

ria and that also met the needs c¢f the government, .

The resulting package was very behaviourally
oriented,reflecting : in large part the  orientation of the

resource person and the dominant staff, .

Concern - vas expressed by bocard members that untoward
incidents in the comaunity be picked up and dealt with early
to avoid getting a bad name for the service. They were also
concerned that the parents o0f the clients perceived the ser-
vice to be. a good one, To this end,the package included a
parent questionnaire to elicit parent opinion and to measure
changes in satisfaction, and a system of reporting inci-
dents, The board and staff also knew that +the parents and
the compunity were more likely to perceive the service to be

a good one if the clients and the plant were clean and neat
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in appearance and if there was a resonable stock of food in
the residences, To this end the package included a client
appearance check and a physical plant check that included a
list of basic foods, This was viewed\és a precautionary mea-
sure developed from a perception that the community had the
potential of influencing the service, This potential had

been recently demonstrated in the community reaction to the

opening of another residence(Tracy Crescent) that had been

blocked by ccmmunity fears that  the residence would destroy

property values,

The administrative duties of the residence managers were

included in an administrative check and a budget check. The

quality of ‘the services was subsumed under several measures.

There was an outings sheet that kept track of how many times
the clients went out in the comminity each day and measures
that summarized the clients AFI scores and changes in it,and

the number of training goals that were actually achieved.

At about this time (1976 early 1977) the government began
to require that the AFI be used in every residence and that
ihe,Individual Program Planning method be used in residences
that were funded by the government, At about the same tinme
the winnipeg Association split itself into two boards. . One

t0o run the workshops and one to xrun residences, .

The IPP requirement was included in the management pack=

age, . It was not a serious change to the method of operation
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since parent opinion was usually sought out by the staff
when planning programs for the client, The split in the Rin-

nipeqg board was handled in a very different way.

12.1  CREATION OF THE AGENCY

The split of the Winnipeg board created the RS agency in
late 1978, It was the ideas of ﬂolfsenbérger in action. The
Winnipeg Association was to become the monitor of services.
The services themselves were to be run by parents and volun-

teers who were committed to the organization because it

served their offspring.

Those parents ana other community members that formed the
board had definite ideas,They had watched and some had par-
ticipated in the Winnipeg C.A.M.R. board., They did not like
the dominance of the staff in the policy and direction sét-"
ting that had evolved, Thay wanted the new agency to.be a
small,close knit,working board of directors with each menmber
responsible for one area and conseguently ?expertt in that

area; -

The new board took over operations of the three resi-
dences in late 1978. Théy organized themselves function-
ally. For exanple,an accountant was the chairman of the pér-
sonnel and  finance conmittee,a lawyer was the chairman of
the constitution cemmittee, Since there was no technically

trained person, the resource person from the government was
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asked to be the head of a committee that amalgamated the
Adnmissions and Discharge and the Program Evaluation commit-
tee into one called the Program Management and Client Move-
ment committee, He was later also made the chairman of the
Future Planning committee, It appeared that the government
was willing to let him do sé because they wanted the agency
to succeed and because they wanted 1o assure themselves that
the agency met their standards and followed their operating

procedures.

The expectations of the Winnipeg Association were that

the RS agency would spearhead a movement to consolidate the

operation of residential services in the Winnipeg area under

one umbrella organization, It would,after some time, also be .

expected to continue to develop new services thus expanding

the 'continuum of services?, .

The majority opinion of the RS board was that its members
-were 'relatively new to the field and needed to get a feel
for the operation = of residences and consolidate skills and

knowledge in the field. .

The salary of an administrator was guaranteed for the

period of three: years, with the understanding that as the

agency grew the salary would be paid by government. The pre--

vious director of residences was hired and made an ex~ offi-

cio member of the board., His role was to oversee the opera-

tion of the residences including budgets,liason with other
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agencies,and act as the enabler for the board. C.A.M.R. was
to pick up the accumulated deficit of -the residentiallopera-

tions and to hold the mortgages of the residences, .

12,1.17 Eipst Two Years of Operation
12.1.71.7 BExternal ‘Influences

In the first months of cpeiation the members of the nevw
organization concentrated on develogping a wbrking knowledge
of the transfer of title of the residences,the development
of the constitution, understaadingz the financing of the
operation,and a preliminary analysis of the requirements of
the funder, 1In this time the funding pattern for the resi-
dence manager changed., The residence manager had previiously
been the full +time staff of the residences under C.A.n.a.;,
He or she had primary Tesponsibility for staff and client
supervision., The position was changed to a contract posi-
tion,The two residences that were classified as training
residences received the equivalent of five training hours
per client per%aeek..vvThe‘residence,\aas now staffed by a
rtesidence manager who was now a coniractorvthat hired his
bwn replacements,since the contract required providing 365
days of care{he was paid 35.75 per client per day)  with no

provision for holidays..

The original trainers left and,were_replaced by more gqua=-
1ified people{e.d. . B.A., in Psychology and previous experi-

ence with behaviour modification at the. Manitoba School).
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The agency pooled  the training hours of each residence (50
in residence A and 40 in residence T) and created a senior
training position with the advice of the resource person,
The senior trainer became responsible for a pool of part-
tine trainers(taa at residence T and one in residence 1)
This change in staffing pattern formlized the +training
function much more than it had been, It included more profe-
sional» staff {the senior +trainer): and made the senior

trainer formally accountable for programs.

The change in training hour allocation raised +the issue
of programming objectives for residence T. ¥as it still
expected to train clients for independent settings in a 30
month period? The issue was left hanging by the government:
‘funder.,Presumably they wanted the transition from ons allo-
cation base to another to be accepted and were willing to

leave the original training objectives cpen.

12.1.1.2 Internal Operations

,vfhe staff activities and planning {operating core) becanme
the,jurisdiction‘of‘the resource person who chaired the Pro-
gram Evalunation and Client Movement committee with the
administrator as co-chairman. . AS the ne¥ training staff
acclimatized themselves;the-résidences continuned to function
smoothly;especially with the application of the performance
measures'incorporated in the management package,. The new

staff and the growing influence of the resource persnn for- -
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malized the operating-proceduresvof the operating core even
more as the behavioural procedures became the method of
traihiag,}staff reports became more formalized and more con-
centrated around the measures in the mangement package.
This group asked the board for training funds to support the
purchase of +training aids, This was not provided in the
transition from direct training staff to the allocation of
training hours per client., The bcaid asked for such funds

for three years in a row before they ¥ere .granted.

12.1.1. 3 Operations in 1979

In the latter part of 1978 one or two staff people pre-
pared a brief for an 18 bed apartment facility.The board
submitted the proposal to the government for funding. At the
same time  the resource person and the staff arqued for a
smail demonstration project that would rlace two of the RS's
clients in an apartment on . a trial basis. The model differed
from the 18 bed proposal in that it prcposed intense train-
ing over a six month period with the clients being transfer-
red to the supervision of a community’service'so;ker at the
end of the training,  The 18 bed proposal included full time-
supervision on a funded basis. Funds for  the demonstraion
project were submitted to and received funding from the

newly formed Marathon committee, .

The project was successful and 1led to the development of

an extension of the model that would see the sanme idea
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applied for nine apartments of two people each. The target
of nine apartments came from an estimate of heeds given to
the staff by community service workers, The proposal went to
the board of diréctors from the Program Hanagement and
Client Movement committee in June of 1979 and was approved.
It receivd funding from the Marathon committee in 2August of
1979. The resource person became the chairman of the commit-

tee that operated the project,

In the meantime the board had worked out some of its
operations. The finance committee settled into the job of
reconciling the 1978 budget and developing the 1979 subris-
sion to government., The constitution and bylaws were devel -
oped and approved at a members?! meeting. The board received
a Teport and presentation from the trainers and were

impressed with the actual operations and client improvement.

Also during the first year of operation,the Winnipeg
Association cut back the administrator's salary from full
tine to part time, They did this because they £felt that
there was not enough for the administrator.tb do with only
three residences in operation; It appeared that the Marathon
committee wanted the expansion of services'aé. the Winnipeg
Association had originally envisioned. They were not then
prepared to fund a salary that included the operation of
only three rTesidences,. The board included the administra-
tor's salary in the proposal to the HMarathon committee for

the apartment project but were unsuccessful in getting it..
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Around this time,the 30 month time frame originally pro=
posed for the movement of clients to more independent set-
tings in residence T elapsed, The board arqued that the.
change in training budget allocation established by the fun-
der in the changeover from residence manager to independent
contractor left the RS agency with insufficient resources to
carry out the original intentions,as worded in the original
proposal for funding under C.A.N.R.. The government left the
matter unresolved. The board and the funder did not reach

any longstanding agreement on the role of residence T,

By October 1979 the.apartmant proiject,as funded by the
Barathon committee, was underway and fully staffed. The
board had devised a set of objectives for 1980 that

included:

1. Obtaining permanent funding for the administra-

tor's salary.

2. BResearching operational reguirements that would
arise if the agency was asked to  take on the

administration of more residences in the future. .

3. . Preparation of a brief for more and better train-

ing fanding.,

4, . Setting up a fund raising commitee to solicit

funds from the public,
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12.1.1.# External Influences

In late 1979 'the governmment announced the creation of a
central Admissions commitee that would receive all applica-
tions for entrance into residential services in the Winnipeg
area,screen the :clients for functioninq level and priorize

five clients for placement into each residence,

This meant that the applications in the hands of the RS
agency were transferred to the central committee, The agency
no longer had full control of client entry. It had only par-:
tial control through the inclusion of board members in the
selection process({tw¥o board members would attend as'voting
members in the decision as to which of the five clients
would enter the service) - and the limited power of veto over
any of the five, Previously . the selection of clients had
been mnade by the Admissions and Discharge comaittee and
later the Program Management and Client Movement committee
using the APTI and the staff of the agency. Once a client had
been selected he or shehyasvusually asked to come for dinner
to see 1f he sshe would fit into the residence and 4if the
other ¢clients would get along. with the client. The parents
were then interviewed and a selection made. The agency tried
to  ensure that client turnover was accomplished gquickly
since they lost the payment for the time betvween clients. .
The new ‘system was perceived by nost of the staff as detri-
mental,since it took away their ability to plan services

effactively, . ?heyﬂﬁelt‘ that they could no . longer choose a
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client whose skill Jdeficits matched their abilities or who
would 'fit in? with other clients, The staff felt that the
board was losing +touch with the operating core as they
became occupizd with funding arrangements.

12.2 GENCY OPERATIONS 1980

In the wearly part of 1980 the apartment project ran into
trouble, The 40 or more clients,that the communiiy.sefvice
workers had identified as being high fuanctioning and availa-
ble,did not materialize, The staff were now forced to wait
for the central Admissions committee of the province to
priorize clients, Wwhen this didn't work out weli the staff
began to solicit and interview clients in other places in
the hopes that they‘could be screened speeadily by the cen~-
tra;-committee.;Eventually the project decided that the com-
mittee éhoulé be Dbypassed if the origimnal target dates for

apartment openings were to be met,

As the staff were‘looking around for «clients,they were
asked by another agency to take on two clients that had been
placed in an apartment by the other agency. The clients were
interviewed and found not to meet the criteria as originally
proposed to the Marathon committee.They were rejected on
these grounds, - The head of the,other/agenqy and one other
influential member of the M.R. community raised guestions at
the Marathon committee, The answer wvwas guick and abrupt. The.

apartment staff was cut by one staff persom for not meeting
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*the needs of the community?’, This presumably meant not
taking in clients with behaviour problems- a kind of client
the criteria of the original proposal explicitly stated was
not a suitable candidate for a project with a six month tinme

line for making clients independent,

The agency?s beard of directors had several meetings with
the funder and the staff,and finally bhad them agree to
return the staff, The entry criteria was changed at the same
time, It is unclear,even to this day,whether the staff is to
adopt a longer time line for making clients independent in

the eyes of the funder.

"Two other significant events happened in the early parts
of 1980, The board successfully argued for the inclusion of
funds for training supplies, . The government,with pressure
for cost cutting,suggested that the training hours not be
assigned to specific residences but assigned to clients. The
senior trainer and an in&epenaent‘contractor suggested to
the board that such a’scheme would severely limit the abil- "
ity of the staff to plan activities, since. it was unclear
that the training hours would remain in the residences clas-
sified as training rasidences., The senior trainer suggested
that if the board wished to have training for all of its
clients, they should write a brief suggesting that residence
B receive training hours on the same basis "as residences 1

and T, The board is currently proceeding with this strategy. .
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The potential outcome is unclear because the agency does not
really know the full reasons for the change in training hour
allocation, |

12,3  THE EVOLUTION OF THE QPERATING CORE

¥hen residences A and B first opened,the expectations of
both the Winnipeg board and the government were that the
facilities would run smoothly. The <clients would learn the
basic skills of living in the community, as opposed to the

institution.,

The original entry criteria were not very well thought
out and were implemented hastily.  People of different ages
and different functioning levels were mixed., As has been
mentioned, those clients with behavioural problems were
eventunally replaced by those who were more easily placed in
services managed by people with little professional train-

ing.

The operation of the residences séttled into a relative
routine with the staff emphasizing the acquisition of basic
skills,such as bus training to get to work,and helping ount
in the kitchen, .In general,the operation could be character-
ized by . a "houseparent model? with 1low training expecta-
tions, This view matches well wiihwthe funding emphasis of
the government at that time (1973-74).Parents were happy to

see their offspring leave the instituticn and come closer to




148

home. Clients often went to their parent's home for the

weekend.

The enphasis in residences changed as the field grew
through the importation of ideas and the residence committee
of C.A.H.R.,as one of the leaders in the field of M.R.,
started to hire marginally better staff. Clients were now
expected to acquire community and social skills and +to
become more independent{the tenets of"normalization").The
houseparent model began to switch to a more professional
one,primarily through the training of the staff in the new
orientation, As the board started to concentrate on the long
range planning,the staff were left increasingly to apply the

never technigues on their own, .

With the development of the training |residence concept
and the growing professionalization of the staff,the empha-
sis of the staff changed, <Clients were nov on informal pro-
grams managed,by the residence managers and formal prograass
managed by the t;aining staff, Some of {he’training programs
aimed at'indepéndence of the client began to'change the
expectaﬁions or - alarm the parents, ¥For instance,a progranm
might include decreasing the frequency of a client going to
his parent?'s for the:weékend and changing his or her percep-

tion that his home was not his parent?s place,but the resi-

dence in which he lived.,
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With the iﬁtroduction of the AFI and the coming on streanm
of residence T {the training residence) the staff procedures
became nore formalized,  Admissions and Discharge meetings
began to focus on the AFI scores of the clieat seeking
entry., The decisions centered on whether the client's needs
matched the current abilities of the staff.  The mixing of
functioning levels was questioned because the staff had lim=-
ited time and expertise, They could not be expected to pro-
vide service to many clients with behavioural problems since
the programming time would be taken away from other clients
who were in the service, These clients had programs. outlined

and the group was committed to seeing them through. .

The operafion of the residences was novw more or less
divided, The independent contractor{previously the residence
manger under the CJA.M.R., systenm) managed informal programs
with the clients., The trainers operated formal programs. The
planning was accomplished by informal discussion using the
AFI score as the basis for determinipg skill deficits, These
wer2 combined with the intuition of the staff and the infor-

mal input of the parents, .

With the introduction of the resource person,IPPs,and the
new trainers in mid 1978 the procedures became even more
formalized, . The use oOf behaviour modification meant the
developnent of ‘Hritten pregrams, the collection of

data,reliability procedures,and the application of such
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procedures as chainingi® etc,. This created a knowleadge gap
between the board and staff and especially between the staff

and parents.

The residences continued to operate as before except that
the planning process had to include the formal inveclvement
of the parent,a community service worker,the staff, and pos-
sibly the person from the client's workplacs. The results
of these IPP meetings were to become one of the measures of

the government in its evaluation of the residences..

The Program MNanagement and Client Movement committee
focused on the plant checks,independent contractor skill
checks,and the training report of the management package.
The actual operation of the residences from day to day was
left to the mutual adjustment of the trainers and the inde-

pendent contractors.

The proposal for an apartment project was .generated by
the staff who adopted the 'residential continuun' idea. They
were concerned about +the general level of sérvice provided
in the H,R. field and perceived that the current services
were insufficient to meet the Qneed' for more independent
settings, The successful demonstration project spurred thenm
on to writing the nine bed apartment proposal. .Both 6f these

projects gere . generated by the staff. 6 They were

10Chaining is the selective use of reinforcement, It is used
to shape the small steps,that are part of a larger
task, until the whole sequence is learned.
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written,however,knowing that  the -goals of the board
included the expansion of services. The formal process
included the passing of motions at the Future Planning com-

mittee and later presentations to the board of directors,

séme-issues should be mentioned. After using the AFI for
some time,the staff and resource person became concerned
that it was a poor instrument +0o measure change if the
procedures'and rTeliability measures were not properly done.
Since it was the minimum . required by the government for
decisions on client entry,the prbceaures and reliability
measures were undertaken by.thé Program HManagement and
Client Hovement committee, The rest of the M.R. community
,except for cne other small agency,did not do this however,
Secondly,the IPP process,as  originally: proposed,includea
using the IPPs on a guartetly.basis;; Since the planning and
implementation processes of the agency were far ahead of
the other services , the resource person argued that the
agency should only have to do them once a year. His arqu-
ment s were backed up by a time analysis undertaken by one of

the staff persons, The government accepted the idea. .

The Program Mangement and Client Movement committee also
developed criteria for client entry into the residences,

The minimum acceptable was a level 2.1t When one residence

- AT T, T -~ -

11 level would indicate that a <client had generally mastered
the basic skills for comprunity living {personal
hygiene,rocn cleaning,household chores)., The client would
not have many community .or social skills. .
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accepted a client from the HManitoba school on a ‘trial
‘basis,they found that the staff could not handle the behav-
joural problems that ensued, }Thi; led to a belief of the
staff that they had to be careful in the selection of
clients so that the programs and objectives that were
already in rlace could be protected. When the government
decided to centralize the selection process,the staff were
concerned that the lack of sophistication in the use of the
AFI by the ccmmittee would 1lead to inappropriate placements
in the services,and hence to a lack of goal achievement,
There was an increasing discussion in the Program Mangement
and Client Movement committee on the effects of the opera-
tional requirements of the government funder, These focussed
on the 1lack of government planning in matching the client
need with the number and type of residences available. They
were confounded by the lack of standardization of the AFI or
the IPP in use by the community service workers,and the
conseguehces of - these on the actual operation of the agency
activities, (¢,9. applications for client entry sometimes had
good and reliable AFI scores and thorough IPPs whilst others

did not 3 »

When the government began to talk about using volunteers
to reduce the number of training hours,the staff responded
by actively seeking out volunteers to ?articipate in the
provision of services.f This was viewed as a logical move by

the committee, In fact the demonstration project used volun-
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teer students to 7Teplace the staff person at residence
" Bywhile he went to work with the clients in the apartament,.
Ssince then the contractor in residence A has used volunteers
extensively to take clients out to placesv in the ccmmunity
and the training staff have used volunteers to run simple

training programs in residences A and T.

In summary the staff became increasingly professional’
over time, This was aided and abetted by the inclusion of
methods and ideas at the leading edge of the field.,. By
incorporating the procedures and formalizing stan=-
dardé,however, the staff created a knowledge gap between the
staff,the board,and the parents, This was handled in the
structure of the agency by assinging a professional to be
the head of the committee that managed the staff and by
assigning he and other staff to the Future Planning commit-
tee, . During his tenvure,the resource person and staff worked
on a mangement package to further standardize procedures and
assure guality in the services., The package was also meant
to provide a vehicle for the administrator to manage the
se:vices even though he was a non professional.:,at the cur-
rent time the resource person has discontipnued his involve-
ment with the agency. He had alvays perceived his roie as
the\development of a mangement system +that would allow a
group of volunteers to opetate a high gquality service., He
f21lt that he anq the staff had accomplished this objective, .

Since other work was pressing,he and the ‘government decided
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that it was time for the board +o operate the service on

their own,




Chapter XIII

VIEWS COF FOUR CLASSES OF ACTORS

The guestionnaire of appendix A wvas used to gather informa-

tion about the respondents views of how the. organization

functions and where the board and staff perceive the agency

heading, Because of time restrictions, two new members of

the board were not interviewad,_ Five board members and five

staff people were interviewed,

apd satisfaction with Current

13.0.1  Activity Strategy
a

The summary of interviews
board members interviewd have
activities and their relationm
the organization.

residences and the apartment

definition of 'providing service?

A1l perceive the

suggests that all staff and
similar views of the current
to the stated objectives of
running of the three
project as the operational

to the mentally retarded.

A1l could describe the agency's current activities in terms

of the number of clisnts served, .

The bcard and staff agreed

on thé objectives of the apartment project {independence of

clients within six

the goals of residences..

months) - but differed in their views of

- 155 =
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All respondents perceived-the current organization to be
di fferent from their previcué experience in organizations.
Those board members who had previous experience in human
services{e.g. C.A.,H.R,) said that the agency was more satis-
fying and more directly related to service., The staff with
previous experience at the Manitoba school found the organi-
zation to be nmore relaxed, freer of rtestrictions,and more
client oriented., Those staff without previoﬁs experiénce in
the M.R, field found the work to be satisfying with a great
deal of autonomy, Few staff perceived +the agency as a long
term employer, This was especially true\of.those with nmore
training qualifications or morse eﬂucationél experience.  They
saw the potential for advancement in larger organizations

that weré more professionally organized .

13.0.2 Structure and Operating Core
Sixty percent of the board members indicated that they had a
rudimentary knowledge of the technology used in the organi-

zation{behaviour modification).  One board member had been

exposed to behaviour nmnodification in a :course and the.

government syponsored resource person had considerable know-
ledge, Three board members({inclunding the resource person)
could identify the clients served in terms of the range of
retardation levels, All board members could identify the
clients of the residnces as "lower functioning® and of the

apartment as"high functioning”,0nly the resource person
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could identify individual client goals in sach residence and

the apartment,

The next most informed was the administrator.  Other
board members could identify the individual goals and char-
acteristics of their son or daughter, 211 board members
indicated +that they <c¢ould get the goals from the agency
records, 0Only the resource person and the administrator
could identify more than two items in the management pack-
age. . The other board members indicated that they could get
the information from agency records, Only the resource per-
son,administrator,and cne board member with a 1long history
in the field of M.R. <could identify the lead time regquired

for a training program.

All board members indicated that they commuanicated with
the staff through the administrator or the resource person.
All board members indicated that +the staff were coordinated

through the Program Hangement and Client Movement committee,

All staff could identify items in the management pack=-
age,were aware of the client goals in the residence in which
they'uorked,the level of retardation,and client programs in
the residences, The trainers could identify these accurately

in residence A and T and partially in residence B.;

All board and staff could identify the number of clients

served in the residences and the apartment projsct, ¥o one
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could give a precise answer to the relationship betwsen this
number and the number of residential placements needed in
the city of #innipeg. Even though a government staff person
had recently iﬁdicated that the number of required place-
ments would exceed 1000 in the mid 1980's,the experience
with the government's inaccurate projection of 42 immediate
pPlacements in the apartment and the subsequent lack. of
placenments appearsb to have created distrust in government

projections,

Most board mrembers had little idea of how the staff car-
ried out their work.,  The exception was the resource per-
son,They perceived a clear difference between the epecta-
tions placed on the contractor versus the trainer.,  When
asked to compare the services , functions,and the limita-
tions of the agency's services, the board perceived that the
services were limited to low functioening in -residences and
high fanctioning in the apartment. The staff,on the 6ther
- hand were more concerned with the limits to the technology..
The Dboard,except the resource person,did not relate the
‘technology to any limitations, The board members perceived
the.guality of services to be related to the type of client
and the orientation of the staff, The staff savw the guality
related to the access to resources,the allocation of train-
ing time,type of client,and support from parents in the
operation of programs, They also sav the strong role of the

operational reguirements of the: goverament funder and the
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lack of consistency in their application in the field as
detrimental to the operation of the residences. This was
especially true of the use and reliability of the AFI in the
selection processes and the lack of a strong role of the
board on the selection committee,  This would indicate that
the funder does not necessarily understand the effects of
their policies on the actual operations of a residence and
that the policies designed to meet its needs might conflict

with those of the agency and its staff.

13.1  INFLUENCE SYSTEMS

When asked about who they listen to the most in the organi~-
zation,the staff indicated other staff, This vas related to
the amount of time the other staff had been with the service
and the technical gualifications of the staff person.. The
board listened most to other board members in their respec-
tive area of expertise., All board respcndents indicated that
they were the most influenced by  the resource person in the
development cof. gogls., The person described as having the
most influencse oﬁ poliéy vas the board chairman.

Both the chairman and the resource person were perceived as
having the most influence in dealing with problems. . There
was some division along lines of expertise as well., all menm-
bers agreed that they were influenced by the different
chairmen in their area of expertise., The board differed.in

their perceptions of influence in funding degisions,although
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they all agreed that the members assigned to the task were

influential.

13.1.1  Future Planning and Funder Expectations

-The most important split in  perception occarred in the
area of future planning and its relation to funders. The
board was basically split into two groups. One group of
board members did not want the services to 2xpand at the:
expense of the services that were cnrréntly‘operated,rhey
gerceivgd expansion,if it was to occur,neccessary in areas
similar to those already offerred-low functioning”clients in
residences and"high functioning®"to apartments.The members of

this group usupally had a relative using the service of the

agency.

The other group perceived expansion as necessary and the
dominant reason for involvement in the organization.. One
member, who was a parent of a client in the service,had asso~-
ciated with the Winnipeg and Manitoba Associations to the
extent of investing a considerable amount of time. The per-
son believed strongly in the “"continuunm of services®, In
another case,the person's involvement was predicated on the

needs of his offspring in about nine years hence. .

Those staff that had been with the service for a long
time or were training oriented,believed strongly that the
organization should continue to expand its residential ser-

vices,
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The two views do not necessarily coiflict.,Although those
who beleive in expansion believe in the need for a variety
of services beyond the +two models use by the agency,they
would be satisfied with expansion intc more residences and
apartments. There was also a difference in emphasis between
the ideal and the lowest acceptable service, Those asso-
ciated with expansion along a continuum beleived strongly
that the minimum service required training. This was not
emphasized as strongly by those who wished to expand without
hurting current operations. Those associated with expansion
also emphasized professional gualifications in the selec-
tion of staff, The staff stated a preference for increased

technical qualifications as time went on.

13.1.2  Perceived Fumder Expectations

When asked how the funder worked,all board perceived the
funder as setting service objectives and mentioned the
effects of other agency applications in the funding process.,
The picture presented was that of one agency in competition
with another,  Those involved in the funding process counld
highlight selected aspects{e.g.training for independence)..
Yo members could identify the actual criteria used in the
funding process or the éxact pelitical processes involved

after a proposal was submitted. .

Those members that wanted to expand services without pre--

Jjudicing the current ones, perceived the government as a
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better source since it was more stable than the vprivate
sector. . Those who wanted active expansion perceived the
government as less-able to meet their needs and less likely
to have plans similar to theirs or the private sector fan-

der{emphasizing 'continuum of services')..

Those staff,that had been involved in funding, perceived
the funders as having inadeguate knowledge of agsncy opera-
tion and service delivery to be effective. . They.emphasized'
the lack of consistency in the training hour allocation and
indicated that the government'simply wantéd some service at
a minimal cost and were not ready to stand behind normaliza-
tion or the continuunm idea;_Théy emphasized the lack of sup-
port to the apartment project as evidence that the private
sector <funder did not really wunderstand the operational

requirements of  the service. .

The board has recently decided to seek funding from all
sources including the public, They see the need to become an
autonomous agency, This was generated by the failure to
finance the administrative salary énd the tying  of funding
the salary to the expansion of services.The failure of the
private sector funder to fully support the apartment project
and the political manner in which +the cut in funds was gen-

erated, also added support to this view,

All board members and staff believe that the funder plays

an important part in the —resource provision to the agency
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but believe that the agency has to control  its own
operations, They beleive that the funder expectations change
too quickly and that there is little margin for error or
flexibility in the amount of their support. The change in
training hour allocation and the lack of support in the

apartment project are given as supportive-évidence._

The staff further emphasized the role of the funders in
establishing standards, but at the sanme timefcontrolling
many of the dimportant variables that determine the gquality
of the service{e.g.type of client selected,the kind of tech-.
niques to be used in the operating core)..

13,2  AGENCY MEMBERS

The picture that emerges may be related to +the general
model of Chapter Seven,figure 7. The board members see their
role as providing and securing resources for the operating
core, They have left the integration of the staff activities
to the resounrce person{a professional), and sought to con-
trol the'étaff only through performance planning evalua-

tions.,

In terms of the general model (¥ig.7) ,the bo#rd has sought
to control the authority and control system through the
division of +the administrative duties to the administrator
and the professional work to the resource person. It has

left the staff selection to the resource person and the
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administrator together. The board members see this as the
primary way to control the agency. 0f the other variables
outlined in Fig.7 as being under direct board control,the
board of the agency appear to seek only to control the
organization’s goals,its funding strategy,and its resource
allocation for the physical plant and food. 1Its disatisfac-
tion with certain aspects of its funders has recently led it
to seek funding from the community,althcugh this role is not

yet well developed, .

13,3 HEICKIA

In a ¥Weickian sense,the board has isolated the uncer-
tainty of the operating core through +the creation of a spe-
cific committee,;lt‘has.then proceeded to deal with accepta-
ble uncertainty by taking control of the funding process and
some ; aspects of resource allocation that 4o not involve

staff activity., .

The Program Management and Client Novement comaitiee has
controlled the activity st;ategy and carried out most of the
agency’s activity planning, It has manged the client infor-
mation policy and the allocation of training hours in a gen-
eral way,. The direct allocation of training time and the
development . of community volunteer input rhas .been 1left

directly with the staff,
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A good deal of the operation is determined by an external
source. For instance the selection of clients is predomi-
nantly determined by the government Admissions and Discharge
comnmittee, The client or representative influence on client
goals has been standardized by the government's requirement
of the use of Individual Program Plans, The tool for measur-
ing behaviour change has been standardized by the govern-
ment,also,in the reguirement for the use of the Adaptive

FPuncioning Index.,

At least some of these phenomeqa may. b2 explained by
Weick's theory, The organizing processes of the operating
core has been dominated by staff and a profesional. Planning
in the operating core has included staff activity and the
deyelopment of new projects,. These have been accomplised
generaly th:ough interlocking behavioural cycles in one
decision arena{the Progran Management and Client MNovement
éommittee)- composed predominantly of staff with a set tech-
nology ‘and orientation.,  They have evoclved very organically
with the staff, the resource person and administra-
tﬁr,learning from the development = of the management package
and its application, .  Staff attempts and desires to stand-
ardize the use of the AFI and IPP in the field as a whole'
may be viewed in Weickian terms as attempts to reduce uncer~
tainty or in Thempson's terms as a way of ?closing off the
operating core', The growing differences between staff and
the parents may be viewed as the process of 1locking in the-

behavioural cycles to one group. .
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‘The veaknesses, inherent in professicnal bureauncracies as
outlined by Mintzberg become evident with the recent depar-
ture of the resource person, It is difficult for the board
to integrate the activities of the operating core in terms
of to maﬁéging staff activities and in particular in rela-
tion to the future activity planning of new projects. This
factor was mentioned over and over again in the interviews
as a 'large hole we can't fill!' or as the 'greatest weakness
in our sysiem'., It can be solved by acquiring another pro-
fessioal to manage a similar committee,or by choosing dif-
ferent means of organizing the organization (e.g. division-
alizing into projects with staff project leaders that would
report and be responsible for their project)..

13.4 - INTERPR OSING THE GENERAL INFLUENCE MODEL

i it i e Ao VAU s TRy T W S o

miw
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This section is designed to analyze the potential and
past strategies.of.the agency in vies of the weaknesses out-
lined in the Weickian section, These may be stated as a lack
of poard ability to integrate staff activities without pro-
fessional assisstance and a potential inability to plan

"professional® services without staff or professional input.

An analysis of the actor's views of the control and
direction of the policy variables of Fig. 7
is,therefor,instructive, It may, perhaps, best be viewed

using the restraining and driving forces of force field ana-
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lysis, PForce field analysis is  sometimes used to analyze
organizational change, It posits a set of driving forces
that push an organization in one direction and a set of res-

training forces that hold the orgamnization back.

" The analysis is provided both fronm an-historical and a
~ present .point of view, The followimg section outlines the
current use and attitudes of participants with respect to
the = policy variables, The following section attempts to
explain ihe evehts/of the agency's life in terms of the pol-
icy variables of Fig.7.

S AND USES OF TH

-, - T-— L4 P S T S S D T W

13.5  CURRENT YIE E POLICY VARIABLES
Cognitive maps have been used by cthers to explain and
predict. organizational behaviour{Axelrod, 1972) ; Hall,
1977;Roossﬂa11,' 1978;Hogarth <%t al, 1979).. Since Axel-
rod*s{1972) method of determining cognitive maps was very
time consuming,his methodology was only approximated in the
study, Thus, only a general sense of the major actors' ideas

of influences and not the *causal paths?! can be provided. -

The approximated maps of the actors may be usefully des~-
cribed in terms of the policy varibles described in

Fig.7 {Chapter 7)

The interviews have indicated that the board variables(as
described summarized Fig.7) are generally controlled as in

table 10 - .
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TABLE 10

Control of Policy Variables

Board _ _ Staff Funder

Funding Strategy Technology Type of client

Community Strategy Resource Technical Reguirements
Alocation to . {AFIs,IPPs)

Resource Allccation Clients

to Units Client and Representative
Community Goal Influence {(IPP)

Staff Inputs

Selection Strateqy

org, Goals Client
Information

Client or Policy

Representative

Goal Influence .

13.5.0.1 Board G;onp 1

Those2 board members ﬁho do not.want to expand services at
the expense of current ones generally beleive that the
government funder is the most secure and the most reliable.
They do not neccessarily beleive in a professional staff
since they do not commit themselves to the organization They .
would want the staff to fulfill funder expectationsfwith a
minimum of disruption in the day +to day operations of the
residences,and not necessarily with any increase in the pro-
fessional orientation. They would want to meet the funder's

expectations while maintaining autonomy.




169

13.5.0.2  Board Group 2

The board group that is interested in the expansion of
services would want to match their funding strategy to that
of a funder interested in the expansion of services. They
would want the staff to operate the current services effec-
tively -and efficiently,but would want them to be able to
take on new projects, . They have an interest in the profes-
sional development of the staff and in matching the organi=--
- zation's activity strategy to the future plans of the funder
to .take advantage of new developments as they arose. . The
staff would thus have to match their plans and strategies to

the requirements of the funder and the organization.

The staff -would iike'to have the funder match the
operating Tequirements to the operational needs of the
agency{e.g., stable entry criteria,and standardized applica=-
tion of measurements)., They can be assumed +to want to
increase the profesional abilities of the staff and to fol-
low the general direction of the expansion oriented group of
the board but not to be as flexible. For instance, if the
funder wanted to change some aspect of the operating core so.
that +the board could take on a new project . they can be
assumed to not be as flexible as the board groupin accepting

this,
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13.5,0.4  Resource Person

The resource person is included,even though. he is 1leav-
ing,since his preferences would, most likelf, be mirrored by
another professicnal, The resource person is interested in
service to the mentally retarded as a whole. He has a pre-
ference for the use of professional technigues and would
want staff to be as professional as possible, He is more
prone than the staff to live within the demgnds of the fun-
der. In the RS agency,the resource person had a definite
objective of meeting government expectations éf the opera-

tional requirements. .

13.5.1 Analysis of Policy Preferences

13.541.1 Fuuding Strategy

Group 1's prgference'for stable government funding may be
placed in contrast to group 2's preference for innovativé
funding from the private sector. The resource person has
left the funding stfategy to the board, He has provided
information,vhen necessary and has provided the nesded cred-
ibility to assure the funders of project successes. K The
staff has emphasized matching the funding strategy to pro-
jects they are able to handle and to funding sources that

match the criteria of group 2.

This has created a set - of restraining and driving forces
that pull in two directions-~-stable funding with projects

that are not minnovative® and private funding that is inno-~
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vative  but not stable., The staff emphasis on matching
abilities and ‘synergy between operational = and funding
requirements has added a second dimension to the funding

strateqy gquestion,

It is intersting to note that the lack of clear direction

and the “lack of support for the administrator's salary has .

created a desire of both groups to seek public {(community

funding) to increase autonony.

13.5.1.2 Ccmmunity Strateqgy

The board has used reference letters froa other organiza=-
tions in its applications for funding, They have not
directly involved the community 4in a political strategy
aimed at receiving funds other than the inter-agency net-
work, The recent attempts at public funding to increase
autonomy may be the beginnings of the development of a com-

munity strategy.

13.5.1.3  Authority and Control Systei

The authority and control system has evolved organically
from the staff and the resource person. Group 1 would empha-
size its use . to maintain current services., Group 2 has
emphasized its use to assure the technical ability to expand
services and assure guality.. The staff has used it to pro~
vide direction,to operate the technical core,and to add

creﬁibility.to.§heir actions,
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There are thus two different forces at work. One operates
to control the staff and the other operates to legitimize
activities, Both the nature of its development in the agency
and the board's lack of technical ability provide an oppor-
tunity for the authority and control system to serve the

legitimacy function rather than the control function.

13.5.1. 4 Staff Selection

| Group 2 and the resource person emphasized a professional
staff, Group Tt would emphasize maintaining existing services
with existing staff, The objeciives of the two groups do not
neccessarily conflict,but ,the staff issue is related to the
issue of professional vs, non-professional services and is

part of that ongoing discussion.

13.5.1.5 Activity Strategy

The activity strategy {cores operations)  has been left
largely in the hands ofrthevstaff and the resource person.
Group 1. would emphasize waintaining current services with
current resources .and assigning new resources to 1new¥ pro-
jects, . Group 2 would use current resources in the develop-
ment of new  projects at some cost to the current serviecs,
The amount that the group is willing to sacrifice is nncleér
since their understanding of the operating core is not com-

plete, .
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13.5.. 1.6 Resource Allocation
The board has assigned resources to units,while the staff
have assigned resources to clients, Group 1 has emphasized
current services({e.qg. the proposal to get training hours
into residence B)  while group 2 seeks even more profesional
services. The resource person has emphasized training in
units and the development of management procedures in the

allocation process, .

13.5.1.7 Community Inputs Strategy

The operational control of this variable has been left to
the staff who recuit volunteers to work in the residences.,
Group 1 perceives their use as an additional method of pro-
viding gquality services in the current services. Group 2
and the resource person see the use of volunteers as a
mechanism to decrease current staff commitments so that ihe
time can be freed to use in other endeavours{e.g.  the
demonstration project for the apartment proposal was carried
out by wusing student volunteers to replace.a staff person

while;ﬁevvorked'on the project).,

The .staff perceive the use of volunteers as a means of
increasing guality in services and an increasing expectation
of the funder as the funder increases its emphasis on cost

- cutting measures. .
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13.5.2  Supmazy

The diverse views of the major actors may be viewed as a
set of driving and restraining forces. It should be noted
that a ‘*rational? service would emphasize éynergy between
the policy variables, For example,if the organizational
goals emphasized the development of services,the board could
1ase its communiﬁy inputs strategy to free staff to develop
serviecs, = They could esmphasize the selection of staff that
were professional in the area being expanded to,and select
funding routes that matched an expaﬁsicnary activity stra-
tegy..rhé current views of the actors and the development of
the agency may be explained by an anlysis of the policy var-

iables over time, This is undertaken in thz nsxt section.

The views of the board and the staff may be explicated in
terns of the boundaries of the systems section which is

replicated in table 7 in Chapter 8 as follows:

1. The non expansion oriented board group would

emphasize a stable funder and staff boundary.

2., . The second board group would emphasize a flexible

fander and staff boundary..

3, - The staff would emphasize a stable staff boundary

and would vacilate on the funder boundary.
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13,6  EXPLAINING THE AGENCY'S HISTORY USING FIG.Z

This section is designed to explain the relations inside the
organizational boundary{board and staff) and some of the
external relations of +the board with its environment. The
key concepts include the acquisition of control of the vari-
ables by the various groups,its effect on agency opera-
tion,and the increasing influence on the policy variables by

outside sources., .

13.6.1 Eatly History

In the initial stages of service provision under
C.A,HM.Ra,very few of the policy wvariables were controlled by
the board of the agency..  The Residence committee and the
staff operated the services through the Admissions and Disc~-
harge committee and the Progran Evaluation committee. The
staff selected was such that the non-professional staff .
could not handle some. of the clients from the Manitoba
School, - The organizational goals .vwere simply the proviSioﬂ

of service,

Since C,A.M.R, had control over the type of client that

entered the seryice, they were able to bring in clients that

more closely matched the skill level of the staff.

As the board began to take on the development of the

residential guidelines it became more sophisticated in its

expectations of staff and programming{activity strategy).
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During this time,however,the staff were left increasingly tb

operate the servieces on their own.

The funding strategy changed to match the growing
sophistication in funder expectations., The funding strategy
of C.A.M.R, changed to accomodate the "normalization princi-
ple” and training concepts in 1974, The need to control the
policy variables changed as well.The Residence committee
began to hire staff with marginally better gualifications
and to increase the expectations of their activity strategy
by askingr fcr informal programs that related to community
and social skills, This produced a change in staff orienta-

tion to a more professional one and 1led the way for the for

Ced.M.B., to ask for help in managing the system. C.A.M.R..

asked for and received help from a government professional. .

The resource person developed the management package with
the staff of the agency.. In terms of the influence diagranm
the authority and control system» changed., A dual authority
system developed that <closely matched the suggestions of
G0oss{1961) : and Litwak(1961) . as outlined in the text., The
director of residences for C,A.M.R.. nanaged the adminstra-
tive side and the resource person manaced the professional

side.

The Admissions and Discharge committee and the Program
Evaluation 'committee.began to bring the client informa-

tion,the resource allocation,and the technology variables
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under more contrel.,  The authority and control system began
to take on a life bf its own, The reésource person and staff
began to integrate and manage the application of technol=-
ogy,client ipformation policy,client and representative goal
influence into efective staff plans. As these variables came

under managerial control,the sevices improved in qual-

ity,especially with the change  in technology to behaviour -

modification, .

It was this effective control and mangement of these var-
iables that allowed the the RS agency to take over fron
C.BA.H.R. to the RS agency not to interfere with the activi-

ties of the operating core.

In the initial stages of development of the RS agency,the
board concentrated on learning theé operational aspects of

funding,finance,and securing resources,

The.organizational-goals in this period were simply the
provision of service, Since the professional side of the
anthority and control system was secure in the hands of the
professional whilst the  administrative side was
not{(C,A.H.R.'s funding was only for a three year period)

the board took on a different funding strategy.. They argued

that the administrator's salary should be fully funded., The

government realized that the resource person - was part of

their support to the agency and wonld not fund the position.




178

In the board's initial year,the government changed the
residencé manager position to that of an independent con-
tractor and introduced the five irainiag hour per client
system, This introduced a resonrce allocation and a funding
strategy problem, The board solved the allocation problem by
pooling the training hours and hiring a senior trainer. They
asked the government about the potential change in status of
"training residences", The government,for its part,was
unclear about its own expectations and could not answer
whether the thirty month period for residence T still

applied. .

The senior trainer brought with him a specific orienta-
tion that balanced the increasingly professional expecta-
tions of the staff, This aided and abetted a change in
activity strategy,as managed by the professional side of the
authority and control system,tc a more training oriented

onea. -

The level :0of application of technology becanme more for-
malized and more behaviourally oriented.The other variables
that were managed by the Program Mangement and Client Move-
ment committee began to reflect this orientation. {e.g. writ--

ten program reguirements for the client information policy).

Midway in the board!s initial year.the government began

to require the use of IPPs and AFIs, This changed the form

"~ of the client or representative influence variable from the
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staff seeking parent opinion informally to the staff
requiring their participation in a meeting., It also changed
some of the operaticnal requirements in the anthority and
control system by introducing the AFI as the instrument to

measure behavioural change.

The staff were sufficiently sophisticated by this time to
incorporate the use of both instruments.  They fed back
information to the board that indicated that quarterly IPPs
would cost too much in terms of staff plans and activities
with clients, The resource person successfully argued with

government for annual IPPs. .

The lack .of any severe difficulties in ﬁhe‘npe:ating core
provided the staff anﬁ the resource person an oppottunity to
~look outward and to argug for a.demenétratiog apartﬁent
project, This introduced community input in the form of stu=~
dents who were uséd to replace a staff at a residence while
he ran the demonstration project., This introduced a new type
of resource  allocation that allowed Soard group 2 and the

staff to lock into the expansion of services..

#ith the success of the demonstration project,the staff

argued for another larger apartment project,. This included

the transfer of clients to a community service worker once .

they became independent, It also reflected the increasing

professionalism as the staff .became more behaviourally

oriented. - It forced a change . in the,board*s funding stra-
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tegy from using the government only to includingvthe private
sector fn;der., Since the board strategies d4id not include'a
forecast for the service, the staff dependéd on government's

projections for apartment placements.,

A$ the apértment came on stream and the government pro-
jection failed Marathon cut a staff position.. This forced
the board to argue for the replacement of the resources.
They had to agree to accept more dificult clients for place-
ment because of political interference from another agency. .
This brought the control over the type of client out of the
hands of the staff, The staff adjusted by expanding the .tine
frame for independence,  The funder 4did not accept a chénge'
in the targeted number of clients. This created and fostered
a growing belief of the staff that the fqnder was out of
touch with agency5 operations,and that the agency needed to
match its funding strategy with its_activit} strategy.

The governmeni‘s recent proposals for centralizing the
admissions process is wviewed by the staff in the same fash-
ion,  The government is viewed as wanting to place difficult
clients into residences where the resources provided and the
staff skills do not match the operatioﬁal requirements of

some of the clients,

In summary,many of the views and much of +the agency's
history may be interpreted through an analysis of -the con--

trol of the policy variables in Fig.7.




Chapter XIV

THE STRUCTURE OF THE ORGANIZATION

We will now turn our attention toianaiyzing the propositions
concernihg the structure of a human service as stated in
Chapter 8. . Since the agency records ﬁereinot found to be
complete for the purpose at hand,thevanalysis will proceed
only - with some of the simpler assumptions._rlt may be
recalled that Mintzberg asserted that the strategic apex and
the middle line of the organization were concerned with
securing resources for the operating éoxe. of professionals
- and maintaining a boundary spahning role in the interface
with other organizations, The operating core was coﬁtrolled
by professionals that used their technical knowledge to
achieve change in clients., The standards for the operation
of the operating core originated ontside the boundaries of
the 'organization,primarily in the standards of the profes-

sion, ,

14,1 SIBRATEGIC APEX AND MIDDLE LINE

To analyze the assertions of ﬂintzberg(3979), the
_résearcher'analyzed the minutes of the board of directors
for the year 1979.. The board undertook the drafting of the

constitution and the transfer of leases of the three resi-
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dences in this year. They reconciled the 1978 budget from
the -government and developed fhef budget for 1979,changed
banks, assigned an auditor,and began to discuss the funding
strategy for the future,  After +they had organized then-
selves internally,they received reports from the Building
and Grounds,legal,constitutional,fund raising,and Program
Management and Client HNovement committeas;and established
objectives for 1980, They also received a presentation from
the training group on the operation of training in the resi-
dences,accepted and discussed a staff proposal for several
apartments and discussed and planned the funding strategy
for these projects,  They secured registration,as a regis-
tered charity, . and received requests tc take over and oper-
ate the services of other agencies, They reviewed and dis~
cussed a brief <from the trainer on the allocation of
training time,asked for the provision of a fund for training
supplies in the 1980 budget,and discussed a proposal from

the staff to secure a training component for residence B.

‘The minutes were analyzed and the items discussed by the
board seperated into categories relating to administra—
tion,budget matters,internal operations not related to staff
activity{e.g,building and grounds),resource securing activi~
ties{funding and planning),and extefnal affairs.. The relia-
bility between the author and an outside source on the cate-
gorization of items was 87%.12 Since there  was no way to

A A D D Al A D W - A A T A BB NP D

12Reliability was taken as a vratio of total agreements by
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assign a time element to the items,they were simply tabu-

lated., .

- As can be seen in table 11 the board discussed 59 items
soﬁe of which occured repeatedly. Of the 59 items,55 related
directly to resource securing activities.This lends strong
support to the hypothesis of Mintzberg(1979) that the middle
line adopts the role of securing resources for the staff and
interfacing with extérnal groups to *protect the operating

core?, .

One impo;tant point may be made. When the professional
bureéucracy is a voluntary agency,it is impossible +to dis~-
tinguish the strategic apex from the middle line,  Even
though the committees may be considered to be a middle level
of mangement, they are usuaily chaired by a board member.
The role of the administrator may also be viewed as a middle
level position. The édministrator is an ex-officio member of
the board and as such any ﬂistinction between his activities
and the activities' of other board members is an artificial
one.

14.2  THE QRERATING CORE

Mintzberg puts forward the idea +that the professionals

organize their own work with standards predetermined from

outside the organization-the professional norms of the

both persons to the total possible agreements,
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TABLE M

Summary of Board Minutes

L
a
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ACTS.
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i § i l { L i
{2 |CONST. | 79 |COMN, | MAR. }
i JLEASES | 79 | REPTS. . | {ADMIN, $1
| | | i | { i
43 {CONST. | i | PROG, . 1
| |LEASES } | | EVAL, 1
| {1I/C | { ! GOVT, . i
| | TINE i i i i |
§ {ADMIN. | ] i i i
] i | H | | 1
|4 JCONST, | | APT. | EVAL, . MAR.]
i JLEASES | } | INT.} i
i JINS. | | | } |
| 4I/C i ] i | i
| i i I | | ]
15 4 i | ] | APT. |
i ] ' ] ] i | i
i6 |LEASES | YEAR | COMM, | | 1
i 1INS. | BANK | RPTS. | 1 i
i I ] i i | |
17 -} { HILE | COoMM. | } APT.] RESPITE
{ i i AGE | RPTS. | i ADMIN |
i i J i | i SAL. | i
| | i 1 i i { i
{8 JLEASES | AUD. { COMHM. | TRAIN{ ADHMIN, i
i {I/c - i 1 RPTS. . | PRESENT S5AL. | |
i |REG., C | | { | ! |
I | i | | { ‘ i |
19 1 i { RESPITE} TRAIN FUND | 1
l i | i i TIME{ RAISE | i
| i i i | | TRAIN | i
| ] l | | TINE | |
¢ } $ + + + $
Tot. 17 | 7 j 15 ! 4 19 1 i
. N 1 1 i 1. i E |
ftotal =59
1.

Source:Minutes of the Board of Directors

April 4,1979 to December 31,1979




185

staff. The analysis of the operating core is complicated by
the fact ihat the staff are semi-professionals(the Province
of Manitoba does not assign professional status to a person
working in psychology unless he or she has a Ph.D. and sub-
mits to an examination). . The case history outlines the
importation of professional +tools ,subh as the AFI and the
IPP, by the government to assure that the services met some
standards of practice and were used by the seai-profesional
staff, The selection of training staff that were competent
in behaviour modification also assured that standards out ~
side the organization were mnet{this was assured by the
appointment of a pychologist as the chairman of the Program
Management and Client Movement committee)., It is also true
that the compittee developed -a mangement package that
assured standardized application'of the technology used in
the service, These facts indicate that the staff acted in a
similar fashion to professionals., Unfortunately the minutes
of the committee meetings were not taken consistently enough
tc'"nse anectodal evidence to forcefully demonstrate what

appears to be a reasonable assumption,

Some,suppoitive evidence doesv exist, however,to ;ndicate
that the staff orientation plays a major role in the deliv-
ery of serviées._ The strongest evidence may be found in an
analysis of the measures contained in the management package
of the agency., An analysis of the outing scores {see table
12 ) inﬂicétes'that~residence T{the residence with the ori-

ginal
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TABLE 12
Recreational Data for Residences

MONTH RES. A OUTINGS RES. T OUTINGS RES. B GUTINGS

g T S | ” T 3
i { TOTAL AVERAGE{ TOTAL AVERAGE |TOTAL AVERAGE}
i | /CLIENT} /CLIENT | /CLIENT)
o $ T + Y + 7 o |
JJAN. . § 2017 }1 20.1 | 79 |} 9.8 } 73 1 12.2 |
}FEB. 1 228 | 22.84 | B9 { 11.25 | 65 | 10.8 |
{MAR. . ] 246 | 24.%6 | 82 | 10.25 | 89 | 14.8 |
|APR, | 276 | 27.6 § 83 -1 10.38 | 98 | 16.3 |
| MAY 1 299 | 29.% {§ 85 | 10.63 | 95 ] 15.8 |
jJUNE i 358 1 .35.8 | 84 |  10.50 | n.a.} n.a. |
ISEPT. | 503 | 50.3 | 72 9.00 | n.a.§ n.a. |
{oCcT, | 4811 48,1 | 89 | 11.25 | 87 | 14,5 |
{NOV, . | 462 | 46.2 | 82 | 10.25 { 93 | 15.5 |
o + —+ —- $— } +- 1.
- {avGEs. | { 33.8 i 10.28 i | 14,3 4§
i [ 1 / 3 ] 1 A 3
1 ¥ 4 E | * 3 k] E |
1% IND. | ] 72% i i -55% i i 18% |
= 4 4 1 + : + : 4
12 < 2 1 { 86% i i 65% { i 35% |
1 A, 1. 1 i A y: . 3

Source;&geﬁcy Records

IND=Independent outings; <2=outings with 1less than two clients
AVGS.,= Average number of outlngs per client per month for the period.

Note: The months of July, August, and December are not included
because the different holiday arrangemerts in the resldences would

bias the data. .

goal of making clients independent in 30 months) averaged
only 10.28 outings per client per month, Although it had the
lowest of the three residences,it scored second in the per-
centage of outings that weie independent and second in out-

ings with less than two residents at the same time {(outings

with many clients at the same time are frowned upon by advo-

cates of "normalization®), Residence A,that did not have the

original 30 month +time frame for independence,scored the
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highest in all outing categories. Surprisingly,residence B
scored second in outings per client per month but had no
» training component and consegquently no trainers, One expla~-
nation of these seemingly contradictory results is the com-

pensating effect of staff orientation.

Further evidence for differences in staff orientation may
be found in table 13 , The larger number of informal pro-
grams in residences A and T may be associated with the pres-
ence .of trainers in these residences., However the number of
social progranms{those aimed at the acquisition of social or
cbmmunity skills) at the training residences differ markedly

from residence B,

The rate of discharge to more independent settings is
about equal in residences A and T and both differ substan-
tially with residence B{see table 1&)Client‘appearance also
differs from residence +to residence as does the appearance

of the physical plant,

The differences in scores would appear to be, in large
measure,deternined by the original selection of clients, the
rate of staff turnover,the access tc community facili-
ties,and other factors associated with the operation of each
facility., The fact remains,hovever,thét there  are differ-
ences in scores between residences that operate with the
same number of training hours per <¢lient and the same basic

system, The only factors that do vary are the staff and
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TABLE 13

PTraining Data

Res. A Res, T Res.B

3 ] i k2 1
Number Training hours | 50 i 40 { 0 |
i i { |

% time in Training | 76% | 76% | n.a. §
1 | i |
Formal progranms { i | {
per client | 1.9 | 1.9 i 0 |
1 | | |
% social programrs | 68% { 53% | {
| 1 | i
% basic programs } . 32% { 47% { |
| | , | ]
Informal programs i 2-3 | 2=3 i -2 1
per client i ) | i
i i | i
% social programs } 65% } 35% 1 10% |
| { 1 ]
% basic programs | 35% i 65% 1 90% |
' 1. 3 1 X ]

Source: Training Group Report
March, 1979
and interviews

client selection. There is some further supportive evidence
provided by training staff interviews that the contractors
differ in orientation, For example,one emphasizes the acqui-~
sition of community and social skills more than +the other
and appears more knowledgeable about programming.21ll of the
above indicate the effects of standardized procédures and
the effects of the individual staff orientation in the dif-

ferent residences.

The differences in resource allocation may alsoc be seen

in the data, Residences A and T have substantially higher
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TABLE 15

Performance Data

Res, A Res.T Res.B
4 E | K E |
Discharge to | ! { i
Independent I 1/11.5mn. | 1/1imns. 1/21mns.
" Settings { i J i
| - i {
Client Appearance | i i i
. Checks } 82-90% 85=-95% | 85-95%
i | } i
Physical Plant } i 1 }
Checks { 80-85% 85~96% | 85~94% {
| i i i
Incident Reports { i 1/2mns. } 1/3mns. |
1 1 y

1/mn .

1. 3

Source:Interim Report Program Managenment
and Accountability Procedures,Province of Manitoba,
Agency Records and Interviews

- scores in the programming areas than residence B. This is
account=d for by the aliocation of fraining hours, The dif-
ferences'in outing scores in residence A reflects the larger
use of volunteers in residence A as well, In sumpary,it
appears that the semi profesionals act in the same fashion

as Kintzberg posited for professionals. .




Chapter XV

ADDING CREDIBILITY TO THE GENERAL MODEL

The following section will examine the facts presented in
the case history to detail the influences posited in the

general model {Chapter 7,Fig.7)..

15.1  EXAMPLES OF FUNDER INFLUENCES

- ———

Direct support may be found for only a few of the influ-

ences asserted,

The decision of the board against expanding its services
influenced the decision of HMarathon committee not to fund
thexadministiator's full time salary in 1978 . This provides
evidence for the assertion that there is a link from the
funding strategy to the political influence system and fun-
der expectations, These changes in funder expectatiohs may

have an effect on the resources provided to an agency..

The failure of the apartment project to meet its original
objectives is an example of the sevice output of an agency
“affecting funder expectations and influencing the reséurce
support to the agency. In this case the funder cut off one
staff person., It is also an example of the activity strategy
influencing the service output in the same manner as out-

lined above, .
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The emphasis on cost containment by the <Conservative
government and subsequent reallocation of training budget
to the residences is an example of the influence of the fun-
der's superstrucutre, Several bocard members mentionad that
the funder appears to change focus with changes in govern-

ments, .

The active application for funding for two clients in an
apartment,and the subsequent cancellation of a staff posi-
tion in the apartment ?roject providgs an example of the
relationships posited between other agency regquests and
resource support. The cancellation was due to the interfer-
ence of another agency spokesperson, who wanted the RS
agency to pick up the other agency®s clients, The argument
used related to the urgent need for apartments, Several
agéncies were competing +to provide the same service if the

funds were allocated to them,

The lack of funds to carry out an apartment project is
evidence for the relationships between activity and a com~
bination of funding strategy, the superstructure of the fun-
der,and political influence system, The ‘active lobbying of
the board and the direct application ¢f a project phrased
explicitly to meet the criteria of the funder illustrate the

pattern of influences,

The relationships,that could not be demonstrated,were

those between administrative output and resource support and
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the relationships posited between the funding strategy and
the community and resource support. This does not mean that
they 40 not exist but that clear evidence was not found to

illustrate these relationships, .

15,.1.1 Community

The'only demonstrable influences from the case study con-
cern the agencies active search for volunteers to aid resi-
dence A and the apartment project. These were related to
funder expectations in that the ideas of ¥olfsenberger
stressed the use of volunteers and the government emphasized -
their use to offset its declining ability +to provide
resources for training in times of fiscal restraint.. Some
evidence does exist that the agency used the community in
actively seeking public ﬁonations through its fanding com=-
mittee,  The other relationships‘pbsited in the model were

not ohserved,

15.2  STAEFR
15.2.0.} Type of Client

The types of «clients first chosen in +the residences
influenced staff plans and activities, Residence A had youn-
ger clients than residence B - and consequently had more

social skill and community programs,
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152+ 0.2 Staff Selection
The hiring of mnore professional staff with more of a
training orientation produced more social and community pro-

gramming over time and across residences.

15.2.0.3 Staff Orientation

The profesional demands of the psychologist and the pro-
fessional ideologies of the staff have affected the amount
of social and basic programming that occurs in the resi-

dences and led the staff to propose apartment projects,

15.2.0.4 Anthority and Control System
As was demonstrated in the analysis of structure,the board
split according to Mintzberg's model- The board managed the
acquisition of resources and the staff group managed the

operatians of the technical core,

15;2;0.5 Resource Allocation

The number of training hours ger client,allowed by the
funder, has affected the number of training goals among
residences and influenced the amount of social and basic

N

programming,
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15.2.0.6 - Goals Achieved
The training format includes changing plans once the tar-
get behaviours have been learned, The goals achieved are fed

back to the board through the management package.

15+2.0.7 Oorganizational Goals

The organizational goals influenced the staff in prepar-
ing the apartment project, The goals of running reasonable
quality residences influenced the staff to develop the man-

agement package,

15.3 CLIENTS AND IECHNOLOGY

The IPP process assured that the goals of the parents or
the clients would be taken into account in the planning of
staff activities, It will be remembered that the IPP is
required by the funder, It calls for a meeting of the staff
#with the parent and the community serviée worker for a
review of ‘the programming for the client. The client infor-
mation policy (e.g.the AFI scores) has influenced staff
plans by providing a means of finéing skill deficits., The
choice of behaviour modification has influenced staff plan-

rning and the activities of the operating core. .

15.4 REVIEE
The influences that were not found included the use of

administrative output as a major variakle in the determina-
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tion of resource allocation., It does not seem that the
inclusion of administrati#e requirements (2.g.paper work) is
a significant factor in this agéncj. If,however,the AFI and
the IPP techniques are considered as requiring administra-
'tive-activities(e.g.the filing of reports) then administra-
tive requirements do play a significant role in Tresource
provision and hence in the operation of an agency in the
M.R, field, Although the RS agency has had such a reporting
'requirement,it has not been officially made a requirement of
the mangement package, It is viewed as a simple administra-
tive procedure that includes mailing the IPP forms off to
the funder, It is unclear what the results would be if they

vere not sent, .

The system model of a human service organization has
received’support from this analysis of anectodal data.
'15.5  THE RROPOSED MODEL

The case analysis has pointed out the neccessity of
including several factors in the general influence model.

These include:

1. The funder's control of some of the policy varia-
bles developed in the literature review as part of
the board managed varibles{e.g type of client,

client or representative goal influence (IPPs)). .




2,

The major effects of ideas developed outside the

funder's or the agency's domain{e.g.. the "princi-

ple of normalization®).
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These will affect the board managed variables ,especially

technol

The

the del

some

directi

1.

2.

ogYe

other major changes to the influence model include.

ation of the Administrative Outputs. .

of the variables were found to operate in both

ons, These aresz .

Staff plans and activities shculd be drawn to
influence staff selection. For example,the RS
agency hired marginally better staff when their
plans were not advanced enough, vThis variable
should also be drawn to influence professional

demands as an information loop.

Program and service output should be drawn to

influence other agency activities and programs..

The best example of this was the arguments put
forward by another agency that the RS should acco-
modate some of the other agency's c¢lients. This
led "to the other agency réquesting arbitration
from the funder and té cutting off a staff person

in the apartment project,




3. The type of client variable should be directly
linked to funder expectations, Many of the deci-
sions of the funder were based on the funder's

policy for specific client groups,

The ney diagram is contained in the figure 8
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Chp.7.Fig. 7. Joint Externol

and Internal Influence Diagram.
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Chapter XVI

CONCLUSICONS AND FINAL REMARKS

Although the study was of an exploratory nature,it has
been instructive in uncovering some of the complexities of

managing a human service agency with a voluntary board.

The model-devéloged from the literature review is more of
a normative than a descriptive one--it indicates the varia-
bles a voluntary board should +try to manipulate. The model
of general influences is one of many that could explain what
happened invtha RS agency. The strongest support was pro-

vided for the propositions related to structure.

The case study demonstrated the extensive number of
influences that affect the operation of a human service. The

most significant of these were the funder and the staff.

The case study provided ample evidence of +the difficul-
.ties of management of a complex systen by a group of volun~
teers, \These difficulties included the funder?s desire to
control policy variables that strongly influenced the opera-
tions of the agency,and the inability to integrate staff
activities or plan professional services without staff or
professional input, Both of these are related to the large

number of policy variables that an agency should try to

- 199 -
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control,the interactiveness of these variables,and their

effect on the external environment,
Three major reccomendations emerge from this study:

1. Training programs are required to eguip voluntary
board members with a sufficient understanding of

the boundaries between the agency and its funders. .

2. Similarly,training is required to help voluntary
beards integrate technical and operational know-
ledge about its "technical core"™ in a more syste-

matic way.

3.. Somehow,the funders have to be hade aware. of the
effects of ‘their changing expectations and'plans

on agency operations.,

The most noticeable deficiency is the small part ‘that the
client or client's representative played in influencing
agency actiwvities, | New ways of organizing have to be found
that ‘direct the services more toward the interests of the
client and away from the interests of the staff and‘thé fun-
ders, . This will entail further research in the areas des-
cribe as significant boundaries in thé study. These include
the funder, the staff,the client;and the community and the
interactive effets of managing all four toward a COmMOn pur=

pose,
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Appendix A

Questionnaire

QUESTIONS -STRATEGIC LEVEL

How  do you +think the system works.Be specific,
include funder, staff, board, clients, parents,

resource people.;
What is the purpose of the organization?

#hat are the long range plans for the organiza-
tion?
What is the organization currently doing?

\

What is the strategy for implementing the current

short range goals?
Who do ybu listen to the most in the organization?
#ho has the most influence in deciding

goals,policy,dealing with problenms
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8. What is your past experience with organizations?
How does this one work in comparison to the ones

you have worked in or been a part of before?

9., Do you have a relative in the service?

10. ¥What does the funder want? How much attention do
you pay to what they want? How important are they

t0 the organization?

11.?How much leeway do you have with the funder?

12, How does the funder work?
13, Are you meeting funder expectations?

14, What type of client do yoﬁ serve ,no¥y? Can you give
characteristics +that are important. in choosing

clients to the current service?

15, ‘#hat is the size of the current client population?

Do you know the approximate percentage of the

total client population you are serving in rela--

tion to what is needed? in relation to what you're

goals state?

16, What kind of client will you serve in the future?

17. .What kind of service will you provide in the

future?



18,

19,

20.

21,

22,

23,

24,

25,

26, .

1.

2.

3..
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.How do you communicate with the staff?

~What do you know about the technology and proce-

dures that the staff use in the service?

.Is the community  important in relation to your

service?

,How is it important? why?

#hat are your funding plans?

.What ‘are the clients like?

What do they need at a minimum?

What would the best possible service be ?

What are the limitations of your service? your

technology?

What lead time is reguired for a training program?

How is the staff coordinated? What gqualifications

are required to become a staff person?

Are you aware of the short term goals for the

clients?




7e

8.

93_

10. .

11.

12.

How successful are +the staff in working with the

clients ? How do you know?

What aspects of the community does the management

package deal with?

What is the management package?

What areas does it cover?

What clients have what kinds of goals?
) . .

Explain how you think the staff work.

How .long will it be before a clieant can move out
if he joins the organizaticn tommorrow and is high

functioning?

.How long will it be before a client. can move out

if he joins the organization +tcmmorrow and is low

functioning?

What client groups should the organization expand

to given that the staff qualifications do not

~ change?

13,

 What is +the difference in functioning 1level bet-

. ween the apartment clients and clients in the

three residences?




14, If there is a conflict between an independent con-

15. .

16,

tractor and a trainer which should have authority

over the other?

¥hat is the role of the parent in the organiza-

tion?

How should a conflict between a staff member and a

parent be handled?
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