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Decision making in Extension administration, as in other organiza-

- dons and institutions, has undergone many changes. The authors discuss
the evolvement of decision-making theory from the authoritarian style in
the early days to the current trend toward the participative approach.
They suggest functional analysis as one method applicable to such a high-
v complex, decentralized organization as Extension. Where do you stand

on this issue?

Concepts of managerial behav-
wor have changed significantly dur-
=g the last 50 years. This has af-
f=cted all levels of management per-
sonnel. Extension is just one organ-
z=tion facing new challenges and
zoals, Three situtations in particu-
“2r have made a new management
soproach necessary—compliance
w=ith the Civil Rights Act of 1964,
‘=adership development emphasis,
a=d the popular concept of “man-
az=ment by objectives.” These have
created new concerns for adminis-
==tors and supervisors already pre-
wccupied with the sweeping econo-
=:c, technological, and social
chznges that have so significantly
azcted Extension work.

A critical need for rational de-
cision making at all levels of man-
agement focuses the effective ad-
ministrator’s attention squarely on
these situations. He must educate
himself and his peers to the con-
cepts and skills necessary to deal
with today’s problems of efficient
management and service delivery.
A functional analysis—a systematic
approach to rational decision mak-
ing—can be a major key.

In the 1920s and 30s, the
management style was predomi-
nately one of directing a relatively
unskilled work force by means of a
vigorous and often ‘“hard-nosed”
approach to subordinates. Methods
of supervision such as human rela-
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tions and motivation were scarcely
used by managers. This was partly
because they believed that people
didn’t like to work or, if so, the only
reason for working was to make
money. Whatever the case, an au-
? thoritarian approach seemed effec-
tive for the time. But, it eventually
gave way to a new style of manage-
ment near the end of World War II.
J Also, traditionally manage-
ment had centralized decision mak-
ing and instructed subordinates uni-
laterally on how these decisions
were to be carried out. As the effec-
tiveness of earlier organizations
testifies, this structural specializa-
tion between planning and execut-
ing seems to have been successful.
Now, however, there’s evidence that
decentralization and democratic
leadership are more appropriate to
most kinds of organizations. At the
least, new patterns of participative
management are in fashion today.
This article: (1) traces selec-
ted changes that have brought about
new behavioral patterns of man-
agement and organizational struc-
ture, (2) describes functional anal-
ysis as an administrative tool that
Extension administrators may use
in making rational decisions, and
(3) describes the implications of
functional analysis of Extension ad-
ministrators.

Historical Transition

The style of management that
evolved during the 40s focused on
the social concerns of employees.
The Hawthorne studies, conducted
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by social scientists during the late
20s and early 30s, were largely re-
sponsible for this movement. Ap-
plying these findings often meant
just “making the employee happy.”
In doing so, the manager became
adept at pleasing the employee,
keeping morale high, and under-
standing human behavior.

But, this state of euphoria
didn’t necessarily increase produc-
tivity among these “contented” em-
ployees. Moreover, inflation set in.
and managers had to search for
ways to increase production.

Managers in the 50s were
der tremendous stress because sales
volume was going up, while pm s

erted, especially on financial cente
where costs were out of line. Y '
labor shortages were felt in soms
areas, requiring delicate handlmg of
employee morale. The leadership
style became one of exerting infiu
ence—but through human relatios
methods developed during the 4
Still, to many observers, these meth-
ods appeared manipulative,
opened to humanistic criticisms,
ineffective in the long run.

As an outgrowth of thes
trends, the style of the 60s was oz
of “managing situations” to get th
maximum mileage out of key pe
sonnel. Production was still a
concern, but how it was achievet
was a focal point—a difference fre
older styles of management.

The “manager of situations
was characterized by a number &
factors that distinquished his beh:
ior from earlier styles.
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1. His effectiveness was based on
the quality of his followers.
His accomplishments were
judged as essentially those of
his subordinates,

. Traits such as loyalty and
judgment couldn’t character-
ize him as successful, and
their absence no longer im-
plied he’d be unsuccessful.

3. He made things happen by
knowing and predicting the
results of subordinates’ behav-
ior rather than watching what
was going on.

. He was more of a generalist
than operative supervisor,
more flexible and more of an
expert in decision making.

5. He worked more through or-
ganizational structure than
personal effort by using team
projects, task forces, and dele-
gation.

6. He was likely to become a
leader by focusing on output
and responsibilities while at
the same time remaining ethi-
cal, fair, and concerned about
the employee.!

(=]

'S

Let’s summarize these involve-
ments. The manager has found that
&< subordinates want to participate
= decision making and that they
Save valuable contributions to make
> the organization’s success. Par-
scipative management and the
#==dback from subordinates to the
agerial decision maker is one

=v to increase rational decision
m=king, In effect, through partici-
ing, the manager is tracing the
ctional consequences of his de-
=ions into the subordinate, imple-
tation arena.
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Accordingly, a critical task of
the manager is to create an envi-
ronment in which subordinates can
make effective decisions. This
means he must understand more
than he did in the past about the
nature and problems associated
with the process of decision making
itself.

Role of Decision Making
in Administration

In 1958, Griffiths said that
decision making is the central func-
tion of administration, that

. . it is not only central in
the sense that it is more impor-
tant than other functions . . . but
it is central in that all other func-
tions of administration can best
be interpreted in terms of the
decision-making process.?

This supports management’s em-
phasis on decision making today. It
shows the position taken by most
authorities about the major function
of executive roles.

Early in World War II, Druc-
ker observed that some managers
succeeded, while others with com-
parable experience and similar qual-
ifications failed. From these obser-
vations, he formulated what consti-
tutes the effective and ineffective
executive and concluded that the
decision-making process could be
learned. He also believes that deci-
sion making is a major key to effec-
tive administration.®

If decision making can be
learned, the process can be opera-
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tionally conceptualized. Drucker
views decision making as having
rather distinct elements:

1. A clear realization that the
problem is generic and can be
solved only through a decision
which eventually established a
rule or principle (or prece-
dent) in some way.

2. Specification of the variables
which the answer to the prob-
lem has to satisfy—that is,
the “boundary conditions.”

3. The thinking through of
what's “right” in some logi-
cal order—that is, defining
the solution that will fully
satisfy these specifications be-
fore giving attention to the
compromises, adaptations,
and concessions needed to
make the decision feasible.

4. Building into the decision de-
tails of the actions necessary
to carry out the feasible solu-
tions.

5. Preparing mechanisms for
“feedback” that tests the va-
lidity and effectiveness of the
decision against the actual
course of events.*

While an important task of a
manager is one of decision making
and encouraging subordinates to
participate in these decisions, most
effective managers don’t concen-
trate on making a multitude of de-
cisions but on making fewer, more
important ones. The manager’s
more important decisions may affect
company policy, procedures, or phi-
losophy (that is, those that result in
a general rule or principle).

Decision making for Johnson
and Haver is a process that may be
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divided into a sequence of stagn.']

with a different type of activity oo
curring during each phase. Thes
have classified the elements of de-
cision making as: (1) observing the
problem, (2) making an analysis o
it, (3) defining the available coursss
of action, (4) selecting one course
of action, and (5) evaluating t=
consequences of that choice.’

Whatever the course of actiom
chosen by the manager, effective d=-
cision making isn’t incidental. Its
the result of an unfolding, sequenti=
progression of professional judz-
ments.

Decision making is the courss
of action chosen and its conss
quences. A decision, by definition
means a course of action for the fo-
ture. A truly important step in any
decision-making process is to ration-
alize the decision in terms of its in-
tended consequences . . . not ignor-
ing its undesirable consequences.

Whatever impact the decision
may have, an effective manager mus:
realize that unintended consequences
of his decision may overshadow ths
importance of its intended conse-
quences. Thus, an effective manager
tries to rationalize his decisions by
ferreting out possible unintended
consequences. It’s the relationship of
the decision to its intended effects or
rationalized functions that’s of major
concern to the manager.

Functional Analysis

The word “function’” has many
definitions. But here’s one that gives
the concept of functional analysis its
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wznificance in understanding deci-
=on making in organizational set-
“ngs: “function” refers to those ob-
served consequences of social
stenomena that help a social system
=dapt or adjust to its own internal
=ndencies.

Malinowski explains the signi-
Scance of functional analysis, in so-
wological terms, as the study of “the
pert which social and cultural items
‘for example, decisions and arti-
Sxcts) play in a society.”® His theory
=z=mines facts and decisions in all
sm=ges of development by their func-
=on, by the part they play within a
social system, and by the way they’re
=lated to each other within that sys-
== If a decision promotes undesir-
2oz consequences, it’s dysfunctional.

In any organization, a decision
mav have a set of functional, dys-
amctional, and nonfunctional conse-
==nces. This makes it difficult for
manager to assess the aggregate
net effect of all its consequences.
=us, a functional analysis must be
=dz, based on instrumental predic-
. Functional analysis is critically
portant to the manager forming
i enacting organizational policy
i procedures . . . indeed, in the
szluative “chaining” of any particu-
= decision.

In summary, functional analysis
% 2 method of analyzing the relation-
wos of vital social phenomena to
ch other and to their contributions
maintain that social system. The
ance of the social phenomena
decision making, the climate is the
ization in which these decisions
= made, and the ultimate effects
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of such decisions are evaluated in
terms of the organization’s survival.

Manifest and
Latent Functions

Merton, in referring to the con-
cept of functional analysis, describes
“unintended consequences” and the
possible presence of “latent” func-
tions. He defines latent functions as
effects that are neither intended nor
recognized.

Correlatively, “manifest” func-
tions are objective consequences con-
tributing to the adjustment or adap-
tation of the system, such as decisions
that make it possible to attain organi-
zational goals—both intended and
recognized by decision makers in the
system. He then classifies conse-
quences into the following three
categories:

1. Functional for a designated
system (for example: contri-
bution to agricultural econo-
mic development).

2. Dysfunctional for a desig-
nated system (for example:
creating farm surplus). The
possibility of these dysfunc-
tional consequences may not
be recognized by the decision
maker because certain organi-
zational ills may be only latent
but then are activated by the
selected course of action.

3. Irrelevant to the system and
therefore affect the organiza-
tion neither functionally nor
dysfunctionally (for example:
using state cars for travel).”

An example of the importance of
latent functions and dysfunctions is

21



found in the history of Extension.
Fifty years ago, during the beginning
phases of Cooperative Extension, the
focus of Extension’s programs was
on increased production of farm
commodities. Yet, today, as farm
products leave the farm, over 11
million nonfarm workers transport,
process, store, and sell the products
to more than 200 million consumers.®
The hundreds of Extension profes-
sionals involved in its mass effort
originally were concerned with its
manifest function—helping farmers
maximize crop production.

Today, however, the latent func-
tions and dysfunctions involved in
getting food from the farmer to the
consumer are recognized results of
the previous concentrated effort. The
market and society are now influ-
enced by the highly mechanized
farmer who through large-scale
farming has created agricultural
surpluses.

Latent functions have been dis-
closed as a result of farm surplus and
other factors such as a national mi-
gration of farm families to urbanized
areas. Possible dysfunctions related,
for example, to farm surpluses
have made expensive crop controls
necessary on certain commodities in
an attempt to regulate and maintain
prices for producers and consumers.

Extension then is one societal
example where dysfunctions did oc-
cur. But, as a result, certain organi-
zational shifts were made that may
have been socially beneficial in the
long run. Extension administrators
have had to look to the future and
envision what the social role of Ex-
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tension will become. This has
designing new programs to
fully meet the people’s needs.
cultural managers have found
must have conceptual tools soph:
cated enough to keep up with tect
nological innovations taking place s
every facet of agribusiness.

The identification of lats
functions represents a significant &
vance in Extension’s organizati
knowledge, for new dimensions =
Extension’s role have emerged wi
the farm surplus problem.?

While every organization must
evaluate its own situation, conside=
ing alternative consequences, Fal-
ding suggests that:

There may be times when =
functional arrangement can be
judged bad and a dysfunctional
one good—ijust as ill health is
sometimes recalled with grati-
tude because it put one in the
way of great fortune at a later
time.10

Implications for
the Manager

It’s important the manager an-
ticipate multiple consequences of =
decision before making his choice.
His decisions may have different ef-
fects on different units of his organi-
zation as well as varied unintended
consequences. Hartley uses this ex-
ample of a school superintendent’s
decision:

A decision will have certain
consequences for an individual
teacher (which implies the con-
cept of psychological function),
the informal group (group func-
tion), the individual school with-
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m a district (societal function),
and the entire school district
(cultural function).!

Hartley implies that the deci-
=on maker must carefully analyze
== need and structural content of
==2ch of the individual groups affect-
== by the decision. Concomitantly,
¢ decision maker must consider
Ser factors, such as the sequence
ot activities, the timing of change,
a=d the responsibility for executing
%= final decision.

In essence, to ensure sound de-
==ions, the manager should try to
aticipate the possibilities of unin-
w==ded consequences, some of which
sould result in organizational dys-
mctions.

A second implication for the
Sministrator relates to someone
=0 has become accustomed to solv-
= certain types of problems accord-
= 10 “routine” methods of decision
cing and traditionally held values.
may be faced with a problem be-
mose a certain organizational goal
=:n’t met, largely because the ob-
=ctives are currently undesirable and
uld be changed.

An example of this can be re-
=d to the purpose of Extension, as
ined by the 1914 Smith Lever
= Its purpose is “to aid in diffus-
among the people of the United
useful and practical informa-

This act didn’t specify any par-
zlar group of people as Exten-
=’s clients. Yet, the propensity of
==nsion, as well as other service
izations, to work with the mid-
lass has essentially excluded
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two major groups of people in the
nation—the disadvantaged and the
affluent. The problems in working
with the middle—class are perhaps
minimized because the group readily
responds to educational offerings.

Another consideration is the
difference between why the problem
occurred (cause of the disorder) and
what happened because of it (its
symptoms). This distinction can be
illustrated by the nation’s multitudes
who suffer from hunger and malnu-
trition. A search must be made for
the cause of the real problem. Per-
haps through education, these peo-
ple can be taught to make the most
of the resources they have.

However, merely providing
food assistance and food stamp pro-
grams won’t solve the real problem.
The question is why these people suf-
fer from hunger and malnutrition.
Yet, symptoms must be treated, for
these individuals may not live long
enough for the real, deep-seated
problem to be solved. Decision mak-
ers must consider both parts of a
problem—its symptoms and its
causal factors.

Organizational Climate
for Decision Making

Sinceorganizations involve both
people and structure, dysfunctions
may occur because the manager
places too much emphasis on the
structural makeup of his organiza-
tion. In a formal organization, rules
and regulations are largely made at
the top administrative level and are
designed to be followed by other
members of the organization.

23



Yet, the structure of an organi-
zation consists of several lines of
communication, such as line-staff re-
lationships or the use of committees
and task forces. Moreover, since,
people aren’t totally molded by these
organizational demands, the overall
form of the structure and the ways it
affects its membership are significant
in determining the types of problems
related to the manager’s decisions.

Some forms of organizations
are likely to be more efficient in mak-
ing technically correct decisions.
Weber contends that bureaucracy is
the most efficient form of organiza-
tional structure. He says the best
way to ensure technically correct de-
cision making is to put a person in a
job that best uses his experience and
expertise. Moreover, disciplined per-
formance is governed best by an ex-
plicit set of rules and regulations.
These should be administered by a
bureaucratic hierarchy that fosters a
rational and consistent pursuit of or-
ganizational objectives.?

Simon, in describing bureauc-
racy, presents a similar view by sug-
gesting that the scope of decisions in
an organization should be limited by
the capacity of each of its members.
By doing so, the responsibilities of
each are well defined, giving him
manageable goals to guide his deci-
sions. Further, bureaucracy estab-
lishes definite chains of command
and training programs designed to
narrow the range of alternatives the
manager must consider before mak-
ing his decisions.*®

In essence, this form of organi-
zational structure is designed to less-
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en the chances of a manager m
decisions that could have uninten
consequences because he only
decisions whose outcomes are
ready anticipated in the form
policy.

As organizations become mo
complex, their entire structur
change, especially in superior-subes
dinate relationships. This change
best characterized by the delegation
process . . . historically a unilater=
organizational exchange from s=
perior to subordinate. But, the a&-
ministrator must provide a climas=
that encourages subordinates to tzk=
part in the decision-making process.

Traditionally, through princ-
ples of bureaucracy, managers have
routinely delegated certain areas for
decision making to their subordinates
who routinized the decisions and
then practiced the “exception prin-
ciple”—fed nonroutine problems:
back to their superiors. Thus, with =
simple chain of command and =
single point of accountability, the
major task of the manager was dec-
sion making.

Subordinate Decision Making

With the knowledge explosion
and with increased specialization
and professionalism of subordinates.
a manager can’t expect to practice
such focused decision making, In
fact, most organizations are now del-
egating more and more planning and
control to even routine, operative
tasks. In these less tightly knit, de-
centralized organizations, where de-
cisions are made throughout the en-
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dre hierarchy, decision making is
more democratic and participative
than it was when the process evolved
from a standardized bureaucratic
system.

A growing management policy
zlates more to supporting subordi-
zate choices and supervising their
cecision making than to the making
of decisions themselves.

For reasons like these, the man-
zger may be better characterized as
2 risk bearer than as a decision mak-
zr. Certainly, the likelihood of non-
functional and dysfunctional conse-
zuences of decision making under
“ese conditions is greater than un-
Zer the conditions described for a
sureaucratic system. Thus, two types
of risks are associated with a mana-
z=rial role:

1. Risks associated with the mana-
ger’s discretion in role (that is,
the opportunity for him to make
poor choices). As the span of
discretion increases in a role,
the possibility of error without
corrective action grows.

Risks associated with subordi-
nates’ decisions. The manager is
subject to error over which he
has no immediate control be-
cause of the discretion he per-
mits subordinates in decision
making.

o

In many ways, the salaries of
gers are positively related to
composite risk.!* Indeed, risk
ng may be the major function of
gers.

Democratic structures with del-
decision making are current
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happenings and offer increased ef-
fectiveness to organizational behavi-
or. Subordinates are closer to the
implementation of the decision and
may have more specific facts about
the problem. Therefore, they’re often
in a better position to make organi-
zationally rational decisions than
their manager. Nonetheless, in the
modern complex organization, a sub-
ordinate is subject to high ambiguity
and conflict.

A major source of conflict en-
countered by subordinates stems
from incompatible demands of dif-
ferent authorities in the organization,
for example, between close quality
inspection and high production
quotas.

The manager must realize that
he’s often one of the conflict sources
himself. He must also realize that he
influences the nature and resolution
of these conflicts over time in these
ways:

1. In the initial selection process,
in his attempts to choose sub-
ordinates with a personality (de-
cision strategy) that meets his
own attitudes.

2. In introducing and training sub-
ordinates in terms of his own
stance as well as organizational
requirements and relationships.

3. In coaching subordinates about
current pressures and penalties
and the legitimacy of their dif-
ferent options.

4. In ratifying decisions appropri-
ately made and by protecting
subordinates from undue pres-
sures and illegitimate demands



from other parts of the organi-
zation.

In the case of organizational
conflict, Lee and Galloway state that
the manager should

. articulate the objective dif-
ferences of opinion, enable both
sides to be heard, promote hon-
est discussion, set ground rules,
make sure that all the facts are
presented, help the opponents to
arrive at a decision, and evalu-
ate the entire process after the
fact.15

Thus, while the history of man-
agement shows change, administra-
tive behavior remains about the
same—but perhaps with a different
perspective.

Summary

Functional analysis is a method
an administrator can use to logically
analyze his decisions and their pos-
sible consequences. It also helps cre-
ate a better environment for partici-
pative decision making,.

In a highly complex, decentral-
ized organization like Extension,
functional analysis may particularly
apply because of the many ievels of
decision making and consequently
the greater risks of unintended con-
sequences.

If an administrator wants to re-
duce the number of unintended con-
sequences from decisions, he should
examine not only the areas where
their frequency is greatest, but also
where they’re most significant to the
organization. Efforts to minimize the
possibility of dysfunctional conse-
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quences in delegated decision
ing will help promote effective
ganizational choice.
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