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».11 organizations are concerned with survival and

effectiveness, but for third sector and public organizations

these

‘ssues are acute; they hinge on the organization’s

ability to ~stablish and sustain its legitimacy. Legitimacy

has »e

betwecer
within

study

‘n d2fined as a manifestation of value congruence
1 an organization’s activities and the social system
shich it functions (Dowling and Pfeffer, 1975). This

cvamines the multi-dimensionality of organizational

legitimicy in a comparative case study of nonprofit service

organizitions (NSO’s) which provide HIV education and support

service

5 for women. Processes of seeking organizational

legitiracy are identified and organizational relationships

analyzel within the environmental networks of clientele and

the in¢

arorganizational network. The study also seeks to

identif{v tl~ focus and progression of legitimating efforts

over thoe coiwrse of the organization’s existence.

Tvo coamunity based organizations are included; one in



the United States and one in the Spanish-speaking Caribbean.
The organizations studied are directed to women in a variety
of circumstances: sex workers, drug users, and women who self-
identify as being at risk. The majority of clients were
Hispanic, although a few were Caucasian and African-American.

The study 1is intended to generate theory as to how
organizations address legitimacy in a multidimensional
environment, and how this challenge has been confronted in the
case of NSO’'s serving women at risk for HIV. The study
identifies strategies for preserving the organization’s
internally defined objectives and processes and its active

relationship with the client community.



Many NGO’s depend on right-of-center money while
acknowledging the need to apply the funds to left of center
objectives; there is hardly a major development agency that in
one form or another does not face the starkness of this

contradiction.

Kobia, 1985
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CHAPTER 1
Introduction

Over the past decade the human immunodeficiency virus
(HIV) has migrated throughout the world, flooding across the
bounds of sexual preference, race, class and culture. The
resulting AIDS pandemic has eclipsed standard health care
issues and emerged in recent years as a global priority in
public health. The first organizations to launch HIV
prevention programs were community-based AIDS service
organizations (ASO’s), spawned in communities devastated by
the virus. These nonprofit service agencies, alternately
referred to in the literature as voluntary service or third
sector organizations, have been at the forefront of the
struggle against HIV (Arno, 1986; Porter, 1988; Wolfred, 1990;
Perrow, 1990). Like most nonprofit service organizations
(NSO’s), AIDS service organizations characteristically lack a
profit motive, pursue goals of public service, often direct
their services to a specified group of people, and rely
heavily on donations and volunteers (Estes, 1989; Salamon,
1987; Bolduc,1980).

In the United States AIDS service organizations,
initially founded by gay men, have been notable for their
success in developing effective educational materials and
mobilizing community members at risk. In fact, ASO’s were the

1
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only available response as traditional government agencies and
health and social service organizations stumbled in their
tracks, immobilized by the stigma of the disease, the
populations most affected, and intraorganizational squabbles
(Shilts, 1987; Perrow and Guillen, 1990). As late as 1987,
the United States remained the only western nation without a
national education program (Perrow and Guillen, 1990:25).

The role of AIDS service organizations in the wake of the
AIDS epidemic is not unusual. Nor is it specific to the
United States. Nonprofit service organizations have an
established history of innovative responses to community needs
when government and the private sector have failed to meet
denand. In fact, Drucker (1991) recently credited small,
local organizations with achieving virtually every successful
solution to social problems scored in recent years. He noted
that the United States alone contains more than 900,000
nonprofits, most of which have found their niche in serving
local community problems, "tutoring minority children,
furnishing ombudsmen for patients in the 1local hospital,
helping immigrants through government red tape" and the like
{Drucker, 1991).
The Unique Political Contributions of NSO’s

In the United States, nonprofits have been recognized for
a variety political contributions, most specifically their

role of supporting representative government and strengthening
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democracy. They represent an esteemed cultural tradition of
"broad-based citizen involvement 1in the associations,
institutions, or interest groups that represent the concern of
the individual citizens to the state" (Bolduc, 1980:165).
Americans have traditionally expressed a high regard for
citizen involvement and its role in sustaining democracy. 1In
fact, it was this participation in the public sphere that de
Tocqueville (1969) and Mary Parker Follett (1918), regarded as
a counterbalance to the individualism of Americans.
Involvement in the public sphere was seen as critical to the
development of citizens who sustain a connection to the larger
community and ultimately support the maintenance of free
institutions (Bellah, 1985: vii).

Second, NSO’s strengthen democracy because they advance
a more comprehensive form of pluralism. NSO’s routinely arise
as a decentralized, community response to the collective needs
of a group which have been peripheral or ignored by the public
sector. When these organizations function in relationship
with their service community, they form a rare intersect
between particular disenfranchised groups and the state. By
bringing the concerns of these communities to the fore, they
foster a more representative process of governance. As
advocates, NSO’s perform a vital role of integrating the
concerns of a service population with the public sector

institutions of governance, thereby advancing democratic
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principles. In short, NSO’s have reinforced the very
legitimacy of the democratic state which requires that
governance be grounded in the values of the people (Stivers,
1990).

The very governance of NSO’s has often been democratic.
Barber noted, "practically all voluntary associations are
democratic associations, that is to say, formal authority
resides in the whole membership" (1950:487). The role that
democratic voluntary institutions play in mobilizing and
enabling people is the most important contribution of NSO’s to
the process of governance. NSO’s have a role "enabling those
who are variously poor, powerless and remote to control more
of their lives" (Chambers, 1990:214). There are NSO’s that
provide services to a specified community, but there also
NSO’s whose contributions extend beyond service delivery to
the development of an active community engaged in the
promotion of their particular issues.

In spite of the various contributions of the nonprofit
service sector, there is much that remains unexplored about
these organizations. Since the Reagan administration, we have
been reconstructing our theory of nonprofits as an independent
sector, as well as our concept of the third sector’s
relationship with government (Salamon, 1987; Hall, 1987). One
of the intriguing questions that we have yet to address

adequately is how nonprofit organizations reconcile the
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dilemma of achieving often avant garde objectives with their
concomitant need to gain funding and support from right-of-
center sources (Kobia, 1985).

Nonprofit service organizations navigate a highly
divergent organizational environment which imposes conflicting
value structures, expectations, and asymmetric influence over
the organization. Those which serve a disenfranchised
clientele often evolve as fragile and dependent organizations
that survive by attracting contributors and clients.
Resources at their disposal are a reflection of the client
community; many NSO’s within the spectrum of this research
operate with highly constrained budgets. Therefore,
organizational survival is closely tied to linkages which are
cultivated and established in the organizational environment.
A requisite for establishing such interorganizational ties is
legitimacy. That is, the activities of the NSO must be valued
in the larger environmental arena where funding is attained
and organizational survival is insured.

Purpose

The following dissertation presents a study of AIDS
service organizations in an effort to generate theory as to
how nonprofit service organizations confront the problems of
organizational legitimacy. Given the extraordinary
contributions of NSO’s, the following study seeks to extend

our knowledge of how NSO’s manage their highly divergent
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environment. In recognition of the fact that NSO’s are an
intersecting point of disparate worlds, and that they must act
in relationship with them in order to be effective, the
following study addresses the extreme cases of ASO’s which
provide services and counseling to women who are at risk for
HIV. Using case studies of two NSO’s, one in the Caribbean
and one in a northeastern city of the United States, the
questions of how NSO’s establish their legitimacy and
reconcile the tension between divergent value structures in
the organizational environment is analyzed in the context of
organizational legitimacy.

The remainder of this introductory chapter presents in
greater detail the quandary of 1legitimacy in a divergent
organizational environment and elaborates the relevant
networks for the purpose of this study. The probable
scenarios of how organizations might confront the challenge of
a divergent environment are then introduced. The balance of
the chapter concerns the nonprofit social service sector: its
characteristics and the nature of its relationships within the
organizational environment. The examination of the
organizational environment focuses on the role of nonprofits
in the United States as well as in the context of a developing
nation. The interaction between NSO’s and formal governments
is emphasized because these relationships profoundly influence

the NSO’s survival and development of organizational



legitimacy.

The OQuandary of Organizational Legitimacy in a Highly
Differentiated Environment:

Legitimacy was defined earlier as a manifestation of
value congruence between an organization’s activities and the
social system within which it functions (Dowling and Pfeffer,
1975). It is understood to be a requisite for establishing
organizational ties and insuring survival (Selznick, 1949;
1957). As a manifestation of value congruence between
organizational activities and the environment with which the
NSO interacts, it is contextual. Moreover, an organization’s
environment may encompass divergent entities; in the case of
NSO’s these include donor agencies and interest groups, as
well as the state. Hence, the organization may confront
conflicting external pressures, requiring that it establish
legitimacy serially, or multi-dimensionally.

While it is increasingly evident that a variety of
organizations confront differentiated environments, the
definitions of environment to date are residual and inclusive.
Dill first used the term "task environment" to refer to "parts
of the total environment of management which [are] relevant or
potentially relevant to goal setting and goal attainment"
(1958:410). Thompson (1967) differentiated somewhat by using
the terms task environment and organizational domain. The

"task environment" referred to the immediate set of relevant
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others in the environment that are important for accomplishing
organizational goals. Beyond the task environment lay the
organizational domain, "all the points at which the
organization is dependent on inputs from the environment."
Organizational domain extended beyond the task environment in
that it comprised all of the environment relevant to the
organization’s hopes, ambitions, and claims. Similarly, Evans
(1972) defined an organizational set as "all other
organizations with which a focal organization interacts when
procuring inputs or disposing of outputs."

In an effort to identify distinct segments of a task
environment, I have referred to them as networks. The
following study has identified and included three salient
environmental networks which are relevant to goal setting and
goal attainment: the interorganizational network; the focal
population; and a subset of the focal population, the client
community which participates in the organization’s activities.

The interorganizational network is defined as "all
stakeholders or actors that share an interest in a given
policy area, which means that a change in the value of one has
an effect on others" (Milward, 1984). It comprises the milieu
of public and private donors, including foundations,
government agencies, and related social service and health
agencies from which the organization seeks funding, and other

forms of interorganizational support. The interorganizational
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network is assumed to be a loosely circumscribed network of
stakeholders who may function in a supportive, neutral or
competitive manner with respect to the NSO. In turn, the NSO
interacts in the interest of organizational legitimacy and
survival. It is also within this setting that the NSO will
seek to advance the perspective of its client community and
affect decisions. The interorganizational network is
understood to impose norms, or values, which order the methods
and manner by which an NSO operates.

The second network is the focal population to which the
organization directs its services. Often referred to in the
literature as "the service community," the focal population
usually consists of the population that shares a neighborhood,
ethnicity, gender, or life experience, among other
identifiers. The term community, however infers that a
population shares a common sense of traditions and
commitments, who are bound by beliefs, values, and life
experiences (Cochran, 1977). In the case of NSO’s, the focal
population is defined by the organization and, as such, may
not embody a cohesive set of values, or even the values of the
NSO. Moreover, the populations which are at risk for
contracting HIV are readily characterized by their isolation
and a lack of belonging to community. Accordingly this study
employs the term focal population instead of service

community. In order to engage the focal population in HIV
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prevention activities, organizations must create a bridge by
demonstrating a set of shared values, through their definition
of the problem and their delivery of services. Organizations
will also seek to shape the focal population’s perceptions
through their local activities.

The client community encompasses a subgroup of the focal
population in that they are women who self-selected to
participate in the programs of the NSO, who may have worked
within the organization. Clients are referred to as a
community because they are people who have come together
because they share a common perspective and work toward the
same goals. Clients may also comprise a community on the
basis of other bonds, such as culture group, occupation,
ethnicity, religion, or neighborhood. The client community’s
values probably reflect, to a large extent, the focal
population. However, due to life experiences distinct to them
by gender or habit, the values operating within this group may
constitute a subset of the focal population. Given the
nature of organization-client interaction for NSO’s, where
clients are often organizational actors as well, it is
probable that clients have an opportunity to shape
organizational values.

To date, most research on the environment has defined it
in terms of other organizational actors (Parsons, 1956;

Thompson 1967; Dowling and Pfeffer, 1975), although the term
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social system or community is often used. But institutions
which serve a public need or public interest are ostensibly
obliged to establish legitimacy within a client population in
order to be effective (Wamsley and Zald, 1976; Rainey, 1991).
Unfortunately, seldom do organizations seek value congruence
with a focal population, particularly if they are a
disenfranchised group. For example, Weed’s work on welfare
agencies indicated that the "relevant public" with which an
organization works to establish value congruence is generally
a community elite or professionals related to their field
"because clients are seldom able to exert serious political
pressure" (1986:432). Weed concluded that community board
members with social prestige and community influence were more
important than any other variables as predictors of stable
funding. In short, organizational survival and legitimacy
require close linkages with community authority figures and
may be only tangentially connected to client relationships.

This study asserts the relevance of organizational
legitimacy with the focal population and client community in
order for the organization to attain its goals. But the
compelling question concerns how an organization can establish
and maintain an alliance with a marginalized subculture in the
face of resource dependence on a bureaucratized, larger,
interorganizational network that exhibits different values and

agendas.
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NSO’s are assumed to seek relationships with each of the
identified environmental networks in order to accomplish their
mission and survive. The establishment of relationships
depends, in turn, on the organization’s ability to offer
something of value to each of these three components of the
environment and engage in exchange relationships. But the
organization’s strong dependence on the interorganizational
network allows the latter to place significant constraints and
contingencies on the organization relative to the client
community.

The argument has been presented that NSO’s which promote
unpopular causes or represent marginalized clientele will
confront highly divergent environmental networks which hold
conflicting value structures, expectations, and asymmetric
influence over the organization. Clearly, the two
institutional settings of the designated community and the
interorganizational network comprise the most powerful
organizational actors affecting the CBO’s legitimacy. But
legitimacy within a disenfranchised client community that is
largely unrepresented in an organizational sense is an equally
critical component to organizational effectiveness.
Nonetheless, one would think this argument novel, given the
lack of attention to <clients as actors in ©public

administration literature.
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Scenarios of Organizational Response to Highly Differentiated
Environments

A few writers have acknowledged in their work that some
organizations must respond to a differentiated environment.
For example, Perrow (1961) noted in a study of a community
hospital that efforts to gain prestige with particular
environmental actors resulted in a redirection of resources
and eventually compromised essential organizational activities
which were non-prestige producing. Lawrence and Lorsh (1967)
found that different subunits of an organization face
dissimilar environments resulting in a commensurate need for
structural differentiation and internal coordination. But
there is 1little attention to the organizational gquandary
resulting from a need to develop and maintain legitimacy with
segments of the task environment that are so divergent as to
place conflicting demands on the organization and thereby
compromise its abilities or survival. Nor is there much
attention to the thought that  the least powerful
organizational network might be the most critical to goal
attainment.

The 1literature indicates that there are a number of
possible scenarios as to how organizations might confront the
problem of divergent environmental expectations. The
organization might pursue legitimacy multi-dimensionally, that

is, strive for 1legitimacy with all three networks
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simultaneously (the interorganizational network, the focal
population, and the client community). This strategy is the
least probable as it would demand a high degree of internal
differentiation and coordination, uncharacteristic of an
immature, grass-roots organization. Moreover, if an
organization emits conflicting messages to its environment, it
could impede, if not entirely preclude, the development of a
cogent organizational identity required for survival.

A more likely scenario documented in the literature is
the progressive establishment of legitimacy, as noted by
Cameron (1984) and Shaw (1991), wherein organizations
emphasize different domains as they progress through their
life cycle. As the organization undergoes a process of
maturation and professionalization, it ostensibly moves from
a value confluence with the client community and focal
population to legitimacy with the interorganizational network.
According to this argument, organizations do not approach
legitimacy multi-dimensionally, but instead transfer
legitimating activities from one network to another over time.
But does legitimacy established serially become
multidimensional, or is it more accurately characterized as an
organizational shift from one network to another? For
example, does legitimacy established with the client community
atrophy as the labor force shifts from volunteer to paid and

the agenda is set not by community participants, but larger
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interorganizational forces?

It is also conceivable that organizations pursuing
socially controversial goals, such as HIV prevention among
women, do not readily achieve legitimacy within the larger
society, but only at the interorganizational level and among
their clientele. NSO’s which actively seek to empower women
in their prevention strategies may challenge widely
established values to such an extent that NSO legitimacy
derives only from a select group of donor organizations which
support organizational goals and among a small cohort of
volunteers and clientele.

Two probable scenarios have been presented: that of an
organization shifting its 1legitimating activities from a
client community to an interorganizational network through the
process of maturation, extending or, alternately, shifting
legitimacy as new networks become a priority. The idea was
also presented that the serial establishment of legitimacy may
skip the focal population and only be achieved within the
interorganizational network and among a client community. In
any event, the question of whether an organization is able to
achieve a multidimensional legitimacy remains. 1Is it possible
for an NSO to achieve the support and endorsement of relevant
actors in the interorganizational network while concomitantly
sustaining an isomorphism within the value structure of a

disenfranchised clientele?
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An equally compelling question is whether an organization
which has an established record within the interorganizational
network can serially progress toward legitimacy with a client
community or focal population. This question is critical with
respect to the AIDS pandemic. Given the isolation and
resource impoverishment characteristic of women at risk for
HIV infection (specifically, those who are lower-income, IV
drug users, or commercial sex workers) it is unlikely that a
grass roots educational campaign of self-protection would be
instituted without outside impetus and resources. Efforts by
established public health organizations to foster programs
with populations of women at risk are as significant as grass
roots organizations attempting to bridge the gap to the
interorganizational network. As the Hindu maxim attests, "One
can only clap with two hands."
Characteristics of Nonprofit Service Organizations (NSO’s)

Nonprofits are categorized as derivative organizations in
that they fill a niche left by a combined market/government
failure (Hall, 1987). Distinct from both government and
private businesses, nonprofits have been regarded as part of
the third, or "independent" sector. Nonprofits have some
distinctive characteristics and attributes which, taken to an
extreme, can equally be regarded as shortcomings.

Nonprofits are regarded as particularly effective at

working with groups having special characteristics, either in
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terms of geography or the features of the population (Mazur,
1991:11). Their services tend to be more personal than
government, often tailored to their population. But this
specificity has also been regarded as a limitation because
NSO’s have difficulty extending themselves beyond their
original scope. They can be parochial in that the
organizational culture and services have developed around the
needs of a highly specific group.

Nonprofits are known to be highly innovative. Drucker,
for example, credits them with most of the great advances in
health and longevity achieved in recent years and states that

whatever results there are in the rehabilitation of

addicts we owe to such nonprofits as Alcoholics

Anonymous, the Salvation Army and the Samaritans.

The schools in which inner-city minority children

learn the most are parochial schools and those

sponsored by some Urban League chapters. The first

to provide food and shelter to the Kurds fleeing

Saddam last spring was an American nonprofit, the

International Rescue Committee (Drucker, 1991).

One of the reasons for the nonprofits’ success is their
capacity to tap a community’s intimate knowledge of an issue,
and thus develop a more effective response. Chambers (1990)
cites an example of an NSO that compiled a glossary of local
terms and concepts of ecological significance when working in
Nigeria on environmental monitoring. In the process they
learned that the literal meanings of names for harmful insects

identified habits and habitat. NSO’s can act in partnership

with a community by validating their intimate knowledge of a
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problem, thereby cultivating the internal strengths and
resources of a community.

NSO’s that act in partnership with communities also enjoy
the trust of the community which formal organizations, and
particularly the state, may lack. For example, in the United
States, there are well founded fears within minority
populations of government organizations acting in a manner
construed to be genocidal, from the Tuskegee experiments,’ to
the forced sterilization of minority women on welfare
continuing into the 1970’s. The resulting suspicion of public
health institutions is manifest, in the case of AIDS, in the
commonly expressed fear among minorities that the virus is a
form of genocide. However illogical, the idea resonates with
some people’s experiences of public health institutions
(Dalton, 1989:136)

The decentralized, participatory approach to management
that typifies the governance of many nonprofits is both a
source of effectiveness and a hindrance. On the brighter
side, NSO’s have been commended for fostering sustainable

development through participatory processes. NSO’s are a

! The Tuskegee syphilis experiment concerned "the purposeful
exposure of black sharecroppers to syphilis so as to study the
natural course of the disease. Although an effective
treatment was developed nid-experiment, the men were never
told about it and were never treated, lest the research be
compromised" (Dalton, 1989:142). See Bad Blood: The
Tuskegee Syphilis Experiment. New York: Free Press, 1981)
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mechanism for people to define their problems and solutions.
In fact, various international development theorists have
asserted that sustainable development results when people are
engaged and responsible for change in their lives (Freire,
1970; Korten, 1980; Charlick, 1983). It is in this role of
enabling, as opposed to providing, that nonprofits engender
the capacity for effective action (White 1987:161). Theorists
of the social 1learning school®? argue that only under
circumstances wherein people become actors in controlling
their own destiny does change actually occur (Freire, 1970;
Korten, 1980). It is in their capacity as empowering
organizations that nonprofits are distinctive, and this is
their strength in fostering the behavior changes necessary to
achieve development. NSO’s can serve as instruments of
empowerment for a community taking action.

At a management level, however, there are significant
pitfalls to the participatory management style so suited to

NSO’s. Social learning theory is a widely touted philosophy

*The social learning approach, developed from community
development theory and community renewal theory, assumes that
involvement of community members in shaping a development
program is essential for goal attainment and accountability
(Ickis, 1983). White (1987) indicates that managers are
encouraged to establish processes whereby community members
and groups are engaged in management process and program
development. For a more detailed discussion, see L. G. White
(1987) Creating Opportunities for Change: Approaches to
Managing Development Programs. Lynne Rienner: Boulder,
Colorado.
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in international development readily adapted to the small,
voluntary agency (Chambers, 1990:212). But it conflicts with
the bureaucratic orientation of most organizations in the NSO
environment. Government and most private funding agencies are
designed as top-down, goal-oriented organizations that stress
traditional forms of accountability and control (White,
1987:162). Both public and private donors regard the
traditional "command and control" modus operandi as a
requisite for accountability. Donors routinely require a
clear accounting of monies expended in relation to achievement
of agreed upon goals. Moreover, even the most cursory review
of participatory programs reveals little actual participation
in the implementation process (Charlick and Vengroff, 1983).
The approach is regarded as too unwieldy and out of step with
the dominant organizational culture more easily characterized
by strategic management.

In all fairness, the complaint that NSO’s lack structure
is a reasonable charge. In many cases it has "inhibited their
ability to respond with predictability and continuity"
(Freeman, 1974:202). For all the shortcomings of full blown
bureaucracies, we must acknowledge that they persist because
they do bring a modicum of predictability, convenience,
efficiency, accountability and responsiveness to
organizational processes (Fox, 1987:437). Moreover, we should

not assume that structure does not exist merely because it has
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not been formally delineated. Research by Freeman (1974)
indicates that "egalitarian and unstructured" organizations
ultimately "develop unwritten rules and an informal power

structure."

Because of their covert nature, the rules and

hierarchies cannot be subjected to criticism, and

an important principle of rational bureaucracies,

accountability, cannot be upheld. The 1loss of

predictability and continuity is an additional

shortcoming (Freeman, 1974:202-214).

Thus, NSO’s characteristically exhibit an extant power
structure and system of rules, upon observation. It is simply
not charted.

If it is an organizational goal to develop an active,
community-directed NSO, the organization can be under external
pressures that are in serious conflict with its internal
objectives. Nonprofits often fall prey to an organizational
warp in which there are external pressures to professionalize
and adopt a goal-oriented administrative structure, in which
the NSO’s goals suffer from a donor hegemony, and the
organization is eventually led astray of its client community.

In fact, the literature on the organizational life cycle
of NSO’s confirms a pattern of progression from the
decentralized, volunteer association to the professionalized,
more bureaucratic organization (Shaw, 1991; Drabek, 1987;

Rock, 1988). According to the literature, the nonprofit begins

as an amateur, albeit grounded, response that is impelled







































































































































































































































