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In late 2015, then-Minnesota Lieutenant Governor Tina Smith convened a group 
of senior state officials to discuss climate change. Smith, who was appointed 
to the U.S. Senate by Governor Mark Dayton in 2018, had just returned from 
a meeting with Minnesota’s delegation to the 2015 United Nations Climate 
Change Conference, and she wanted to explore what the State of Minnesota 
could do. The group agreed that it would be infeasible to pass climate change 
legislation in the Republican-controlled legislature, so Smith encouraged the 
officials to make state government more sustainable. “The words she used,” 
recalled Erin Campbell, Assistant Commissioner in the Department of Administration (Admin), “were, ‘Let’s get our 
house in order. Let’s start there. And then let’s show people how we can do this work. Let’s be an example.’”1 Smith 
elaborated, “I just felt so strongly that the State of Minnesota, as one of the largest employers in the state, had a real 
obligation not only to talk about how state government policy was going to prescribe how other organizations should 
work but that we really needed to clean up our own act.”2

It was not immediately clear how to proceed. There had been numerous 
past sustainability efforts that had created a confusing landscape, and some 
agencies were wary of taking on additional responsibilities. However, agency 
leaders knew that Smith’s stated desire to take action on sustainability was not 
empty talk. She expected results. Explained Cathy Beil, a Senior Continuous 
Improvement Consultant in the Minnesota Office of Continuous Improvement 
(MNCI): “When we said, ‘This is a project that she wants done,’ that helped 
everybody sit up and listen.”3 

1  Interview with Erin Campbell, Assistant Commissioner, Department of Administration, State of Minnesota, by telephone, May 21, 2019. Subsequent 

quotations from and attributions to Campbell come from this and other phone interviews. 

2  Interview with Tina Smith, Senator, United States of America, by telephone, July 8, 2019. Subsequent quotations from and attributions to Smith come 

from this interview.

3  Interview with Cathy Beil, Senior Continuous Improvement Consultant, Office of Continuous Improvement, Department of Administration, State of 

Minnesota, by telephone May 21, 2019. Subsequent quotations from and attributions to Beil come from this interview and a follow-up phone interview.

Building An Enduring Structure:
Minnesota’s Office of Enterprise Sustainability

“When we said, ‘This is a project 
that she wants done,’ that helped 
everybody sit up and listen.” 

– Cathy Beil
Senior Continuous Improvement Consultant, 

Office of Continuous Improvement, Minnesota 

Department of Administration

“The words she used were, ‘Let’s get 
our house in order.’” 

– Erin Campbell
Assistant Commissioner, Minnesota Department 

of Administration, recalling then-Lieutenant 

Governor Tina Smith’s call to action for enterprise 

sustainability

Photo by Julie Nelson, Minnesota Department of Administration
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As Admin officials began crafting an enterprise sustainability strategy, they 
had high-level backing but faced challenging questions. How could they foster 
cross-agency collaboration and align stakeholders around a common vision? 
How should they create systems, structures, and processes to drive lasting 
change? How should they measure impact? How should they navigate a 
political climate that appeared inhospitable to climate-change-related reform? 
Finally, how would Admin position a sustainability initiative to succeed and 
drive enterprise-wide change and good government over the long term?

“I just felt so strongly that the 
State of Minnesota, as one of the 
largest employers in the state, had 
a real obligation not only to talk 
about how state government policy 
was going to prescribe how other 
organizations should work but that 
we really needed to clean up our 
own act.” 

– Tina Smith
U.S. Senator from Minnesota
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2011 – 2015: The Foundation for Change
Beginning with the start of the Dayton Administration in 2011, Smith had primed the state to pursue enterprise-wide 
change. Smith, who had served as Chief of Staff before being selected as Dayton’s running mate in 2014, recognized 
that this was challenging. “I had come to appreciate,” Smith said, “that this big state government enterprise was much 
more like the United Nations than it was like the Target Corporation.” At the 
same time, she sensed that she could increase cooperation. Smith added, “I 
thought of my job as Chief of Staff as the Chief Operating Officer for this big 
organization. I thought, ‘If I’m the Chief Operating Officer, then I’ve got to have 
a leadership team that fully understands what we’re trying to accomplish and 
be able to…build buy-in in all of their agencies.’” 

Smith began convening quarterly meetings with all 24 executive branch 
agency commissioners and their leadership teams on a range of topics to 
increase collaboration across the state. Smith recalled the initial perplexed 
reactions: “They were looking at me like I was crazy [and saying things] like, ‘Why am I the person who is the lead 
implementation at the Department of Transportation in the same room with the lead at the Department of Natural 
Resources?’” Over time, the benefits of working across agencies began to penetrate. Smith said, “We persevered, and…
those staff start[ed] to realize they were working on the same things. That was very important …because, by the time 
we were working on sustainability, there was already some muscle memory…that there were things that we were going 
to do together.”

Against this backdrop, a conversation began to take shape among 
several senior state officials about how to enhance the state’s approach 
to sustainability. Two key figures in this dialogue were Matt Massman, 
who became Admin Commissioner in September 2014 after serving as the 
Governor’s Deputy Chief of Staff for Policy, and Campbell, who became an 
Assistant Commissioner in Admin in July 2015. Massman and Campbell 
believed that climate change and sustainability were critical issues; they also 

“I had come to appreciate that this 
big state government enterprise 
was much more like the United 
Nations than it was like the Target 
Corporation.” 

– Tina Smith
U.S. Senator from Minnesota

“I thought of my job as Chief of 
Staff as the Chief Operating Officer 
for this big organization.” 

– Tina Smith
 U.S. Senator from Minnesota
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knew that they were priorities for Dayton and Smith.4 So, Massman, Campbell, and their team reached out to several 
other Cabinet officials and their leadership teams, contributing to a dialogue about what the State could do to become 
more sustainable.5 From Massman’s perspective, Admin—which oversaw procurement, building and construction, and 
contracting—was positioned to lead this because it had “a lot of leverage points to make things happen in the way 
government operations respond to sustainability.” He also recognized an opportunity to bolster the organization’s 
profile. He reflected:

Admin’s culture had come to reflect the culture of being a ‘less-important agency’… The culture had taken 
hold despite the actual language of statutes assigning very broad authority/responsibility to Admin; 
authority that was, in some ways, being under-utilized. The question for me and my team was how do 
we leverage that authority for good, and in the process reclaim some of the original benefit of having a 
centralized administrative services agency (i.e., help to drive value across the enterprise), while avoiding a 
‘turf battle’ with sister agencies.6  

The inter-agency dialogue yielded mixed results. On the one hand, there was enthusiasm to improve sustainability. 
There was also a sense that Admin could lead these efforts. On the other hand, there were impediments. The state 
was measuring things—such as recycled paper content and bottled water usage—that, as Campbell said, “were not 
unimportant but small.” More significantly, it was unclear how to create momentum for comprehensive change across 
24 state agencies. For example, the group—which included representatives from the Pollution Control Agency, the 
Department of Commerce, and the Department of Natural Resources— discussed strategies to get the enterprise 
to report into a registry for greenhouse gas emissions.7 However, this was one facet of a topic in sustainability that 
spanned numerous aspects of state government, including water use, fleet management, air quality, and waste.  

Massman, Campbell, and their agency partners broached the topic with Smith, who suggested conducting a Results 
Based Accountability Conference to discern what they should be measuring. This revealed another problem: the 
state lacked a structure to get agencies to make progress toward and prioritize sustainability. Hoping to get a better 
grasp of the status quo (which would help to guide future action), Smith suggested that they create a map of existing 
sustainability activities and structures. Campbell recalled, “That’s where this project started. It was asking us to map 
that work, and then suggest a solution to unwind the spaghetti map and create a structure that made it easier for 
agencies to make progress toward the aggressive goals that we had set around sustainability.” 

4  Campbell served as Dayton’s Deputy Chief of Staff for Policy and Legislative Affairs from December 2017 to December 2018 before again becoming an 

Assistant Commissioner in Admin in January 2019.

5  Admin officials also reached out to Xcel Energy, the agency’s electricity provider, to explore the possibility of integrating more renewable energy into the 

department’s contract. The new contract was executed in July 2016.

6  Interview with Matt Massman, Business Owner, Massman Advisors LLC, former Commissioner, Department of Administration, State of Minnesota, by 

telephone, June 6, 2019. Subsequent quotations from and attributions to Massman come from this interview and a personal communication by e-mail.

7  As Massman noted, part of the strategy involved leveraging Admin’s representation on the Environmental Quality Board—a group of nine agency heads 

and eight citizen members, which provides “leadership and coordination across agencies on priority environmental issues”—as a way to start meeting 

with Cabinet officials and other leaders about enterprise sustainability. For additional details about the Environmental Quality Board, see “About the 

Environmental Quality Board,” available at https://www.eqb.state.mn.us/content/about-environmental-quality-board (accessed on August 22, 2019). 

https://www.eqb.state.mn.us/content/about-environmental-quality-board
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January – June 2016: The Project Begins
To lead the mapping process, Smith, Massman, and Campbell turned to the Minnesota Office of Continuous 
Improvement (MNCI), an entity in Admin whose mission was to “support the Continuous Improvement efforts of the 24 
cabinet-level executive branch agencies.”8 Established in 2007, the office had led numerous projects and implemented 
trainings for thousands of state employees. The sustainability project would be one of the largest they had undertaken. 
It involved the entire enterprise, not just a single agency. What’s more, the existing landscape was complex, with 
14 statutes, rules, or executive orders related to sustainability; five reports to which agencies contributed; and six 
interagency groups. “Some of them,” noted Beil, who played a leading role in the effort as the Project Manager, “didn’t 
even know what the other groups [did].”9 Joe Raasch, MNCI’s Director, added, “It wasn’t that things were disconnected. 
They were unconnected.”

Figuring out how to map this landscape was bewildering. As Raasch 
recalled, he and Beil stared at a marker board and thought, “It was a mess, 
and we couldn’t find a way to graphically show this in a way that you could 
just follow how things worked.” This led to an epiphany from Beil—the map 
should convey the chaos. Beil created a spaghetti map showing the web of 
unconnected efforts, reinforcing the need for a new strategy. (See Appendix 
A.) Beil reflected, “The Lieutenant Governor loved that because she could hold 
it up and say, ‘This is what we want to change.’ That helped bring the agencies along because they said, ‘That’s what 
we’re experiencing.’ It gave us all the same place we want to move from.” Or, as Raasch said, “a common enemy.” 

MNCI shifted to a research phase during which it interviewed state and private sector leaders to learn about existing 
sustainability efforts and governance structures. Engaging some agencies proved challenging. Beil recalled, “There’s 
improvement fatigue and report fatigue, and [people were] saying, ‘Oh, they want to do something else, and they are 
going to use our time, and nothing is going to come out of it.’” MNCI listened carefully to these concerns. Beil said, 

8  “Welcome to the Minnesota Office of Continuous Improvement!” Minnesota Office of Continuous Improvement, State of Minnesota, available at https://

mn.gov/admin/continuous-improvement/ (accessed on August 8, 2019).

9  The charter for the project identified a number of leaders who would play an integral role on the Project Team. Smith was the “Executive Sponsor” and 

would be responsible for “high-level decisions and sign off”; Massman and Campbell were the “Project Champions”; Beil was the “Project Manager” and 

would be responsible for “day-to-day project management”; and an array of officials from different agencies would serve as “Team Members” and “share 

information and expertise, participate in meetings, give feedback, etc.” “MNCI Project Charter for Enteprise Sustainability Governance,” obtained via a 

personal communication by e-mail with Cathy Beil on May 28, 2019. 

“It wasn’t that things were 
disconnected. They were 
unconnected.” 

– Joe Raasch
Director, Office of Continuous Improvement, 

Minnesota Department of Administration

https://mn.gov/admin/continuous-improvement/
https://mn.gov/admin/continuous-improvement/
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“We started from a place of not convincing but learning what agencies needed.” When officials expressed fear that 
MNCI would exacerbate the already-cluttered environment, the team emphasized that they wanted to streamline and 
simplify, not just create something new on top of everything that already existed. Beil elaborated, “There was a lot of 
pent-up frustration out there. Initially, I think we were adding to it because they said, ‘It’s another thing we have to do.’ 
But we communicated, ‘The intent of what we are doing here is to reduce the 
frustration.” Raasch added, “One of the adages is, ‘You have to go slow before 
you can go fast,’ and that was one of the learnings for the agencies. We told 
them, ‘Things are going to be messy for awhile, and so bear with us because 
coming out on the other side, part of our job is…to eliminate the redundancy.’”

The interviews with other agencies also revealed that many officials saw 
opportunities connected to a greater emphasis on sustainability, especially 
when framed in the context of other important objectives, such as employee engagement and culture change. In 
particular, agencies described to MNCI how “many of their staff are passionate about sustainability, and some said 
that they see their sustainability efforts as part of their recruitment and retention strategy.” The implication was that 
a successful enterprise sustainability strategy should focus on not only metrics but also on how employees could be 
engaged in and contribute to “an innovative culture.”10

In addition, MNCI reached out to local private companies—including 3M, Ecolab, and Best Buy—to learn about their 
sustainability strategies and best practices. This provided substantive and political benefits. The firms emphasized the 
importance of having a dashboard, hiring enough staff, and framing sustainability in the context of other goals. These 
conversations also helped to create political cover for the project. Campbell 
elaborated, “The legislature wasn’t going to pass any major bills around 
climate change, and they weren’t super-excited about the Office of Enterprise 
Sustainability (OES)… But because it was modeled after the private sector and 
we focused on efficiencies, they didn’t overreact to it.”11

In April 2016, MNCI completed a discovery report, authored by Beil 
with support from the project team, recommending the creation of a new 
governance model. (See Appendix B for a detailed timeline of the project.) 
Later that month, the State established OES to “provide agencies the 
assistance needed to reduce greenhouse gas emissions and water usage, 
increase energy efficiency and recycling, and better coordinate efforts across 
state government.”12 “The discovery phase took a lot of hard work,” said Kirk Koudelka, Assistant Commissioner for 
Land Policy and Strategic Initiatives in the Minnesota Pollution Control Agency. “But, as we looked back, it helped us 
know where we were, what was working, and what wasn’t.” He added, “Especially as we built the Office of Enterprise 
Sustainability, we were showing where they can add value… Without the discovery phase, [we would have been] unable 
to do that.”13

10  Cathy Beil, “Sustainability in Minnesota State Government-Discovery Phase Report,” Department of Administration, State of Minnesota, July 7, 2016, 

obtained via a personal communication by e-mail with Cathy Beil on May 28, 2019.

11  Admin joined the Minnesota Sustainable Growth Coalition, a collection of nearly 30 businesses and organizations that formed “a partnership harnessing 

their expertise to advance the next frontier of corporate sustainability—the circular economy.” “Minnesota Sustainable Growth Coalition,” Environmental 

Initiative, available at https://environmental-initiative.org/work/minnesota-sustainable-growth-coalition/ (accessed on August 14, 2019). 

12  “Minnesota Establishes New Office of Enterprise Sustainability to Fight Climate Change,” Office of Governor Mark Dayton, July 20, 2016, available at 

https://www.leg.state.mn.us/docs/2018/other/181224/governor/newsroom/index5b07.htm (accessed on August 8, 2019).

13  Interview with Kirk Koudelka, Assistant Commissioner, Land Policy and Strategic Initiatives, Pollution Control Agency, State of Minnesota, by telephone, 

June 13, 2019 . 

“You have to go slow before you 
can go fast.”

– Joe Raasch
Director, Office of Continuous Improvement, 

Minnesota Department of Administration

“The discovery phase took a lot 
of hard work, but, as we looked 
back, it helped us know where we 
were, what was working, and what 
wasn’t.” 

- Kirk Koudelka
Assistant Commissioner for  

Land Policy and Strategic Initiatives  

Minnesota Pollution Control Agency

https://environmental-initiative.org/work/minnesota-sustainable-growth-coalition/
https://www.leg.state.mn.us/docs/2018/other/181224/governor/newsroom/index5b07.htm
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August 2016 – November 2016: Building 
OES and Co-Creating A New Structure
After the completion of the discovery report and the creation of OES, the project shifted to a design phase in which 
MNCI and OES gathered feedback from agencies and used their input to create a new governance structure. This effort 
included Larry Herke, OES’s first director. A retired member of the Minnesota National Guard, Herke had served as a 
Construction Facilities Management Officer overseeing Camp Ripley, a training facility experiencing budget shortfalls. 
Herke developed a sustainability team that garnered national recognition after helping Camp Ripley save over a million 
dollars. This caught the eye of Massman, who reached out to Herke and, as Herke recalled, asked, “‘What’s going to be 
the most-important thing that I should do to make this successful?’” “I told him,” Herke remembered, “what you need 
to do is hire a person that has [a strong] background and lead the effort and establish some type of small office. If you 
have a small office of people that are dedicated, develop your program and then follow the results, I think you’ll be 
successful.”14 Soon thereafter, Herke retired from the National Guard and became OES’s director.

Herke was a strong candidate because of not only his significant experience but also his military service, which was 
considered important in the context of the broader political climate. Specifically, Admin officials believed the fact that 
Herke had served in the military would make Herke more palatable to conservative members of the state legislature. 
Campbell said, “Politically, it made it really difficult for people to say, ‘We don’t like this guy. He’s too lefty liberal.’” 
Along similar lines, Admin officials carefully framed their descriptions of the program, emphasizing stewardship and 
cost avoidance rather than charged issues like climate change. Raasch explained, “When you talk about what we in 
Minnesota call ‘bread and butter issues,’ the things that people around their kitchen table are talking about in their 
world, I think there is a lot of support for that.” The approach appeared to resonate. Said Republican State Senator 
David Senjem, “I think the emphasis on conservation…some level of recognition of clean energy as a trending thing, and 
[that] it could even save us money in the long term was the password that got the program going.”15 

Meanwhile, with the information gathered in the discovery phase as input, Beil and Herke drafted a governance 
structure based on the principles of flexibility, clarity, simplicity, resources, and accountability that agencies had said 

14  Interview with Larry Herke, Commissioner, Minnesota Department of Veterans Affairs, by telephone, July 3, 2019. Subsequent quotations from and 

attributions to Herke come from this interview.

15  Interview with David Senjem, Senator, State of Minnesota, by telephone, July 31, 2019.
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were important to them. They held three focus groups to share the draft structure and get feedback from all agencies. 
These focus groups were key opportunities to introduce Herke and OES, show agencies that MNCI had listened to them 
during discovery phase interviews, and demonstrate that the governance structure would be created with them, not 
done to them . 

MNCI combined the focus group feedback with information from other states about their governance approaches 
in a final design report in November 2016 recommending a governance structure with several core features. One 
was a Steering Committee chaired by the Lieutenant Governor and with 
representatives from the Pollution Control Agency, the Department of 
Commerce, and the Department of Natural Resources and rotating members 
of small, medium, and large agencies. The Steering Committee, which would 
set the direction for sustainability efforts, amounted to what John Linc Stine, 
then Commissioner of the Pollution Control Agency, described as a “team of 
rivals.” “Competition and strongly held views,” Linc Stine said, “sharpen the 
proponents’ views.”16

Another aspect of the governance structure was the recommendation to keep OES—which would be responsible for 
managing metrics and implementing the strategy—in Admin as opposed to the Governor’s office or another agency. 
To some, positioning OES in the Governor’s office seemed attractive because it would maximize political power. “The 
governor has the pulpit,” Linc Stine explained. The downside was that it might become, as Linc Stine added, a “political 
football” and not survive a gubernatorial transition. Housing OES in Admin depoliticized the work and positioned the 
office in an agency that was already serving other agencies on an enterprise-
wide basis and working on issues—such as contracts administration, building 
ownership, and leasing—connected to sustainability. “Those are the places 
where the whole system can be leveraged,” explained Linc Stine, who added, 
“Adapting things that are already in place is a lot easier than creating something 
somewhere else.” 

Finally, the governance structure recommended establishing working 
groups to share best practices as well as appointing sustainability coordinators 
in each agency. One common piece of feedback from agencies was that if they were going to be asked to do something, 
they wanted to know where to go for help and best practices. The workgroups and coordinators served to balance the 
needs of small agencies that may need assistance with large agencies that may have extensive expertise, and agencies 
that have long experience with sustainability efforts with those new to the work. These officials would be responsible 
for driving sustainability efforts in their agencies as well as serving as “liaisons between agency leadership, steering 
committee members, and staff.”17 Smith reflected, “You need to have…accountability… When we built that original 
sustainability team, that was what we had in mind. I made each commissioner say, ‘Who is your person? I’m going to 
hold you accountable for that person.’”  

To “close the loop” on the complexity and truly simplify the structure, the implementation plan also emphasized the 
need to revise old executive orders and update statutory language to reflect the new structure. Until this was done, the 
new governance model was based more on faith than formal authority.

16  Interview with John Linc Stine, Executive Director, Freshwater, former Commissioner, Minnesota Pollution Control Agency, by telephone, June 19, 2019. 

Subsequent quotations from and attributions to Linc Stine come from this interview.

17  “Sustainability Governance for Results Design Report,” November 2016, obtained via a personal communication by e-mail with Cathy Beil on May 28, 

2019 .

“Adapting things that are already 
in place is a lot easier than creating 
something somewhere else.”

- John Linc Stine
former Commissioner, Minnesota Pollution 

Control Agency

“Competition and strongly held 
views sharpen the proponents 
views.” 

– John Linc Stine
former Commissioner, Minnesota Pollution 

Control Agency
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December 2016 – November 2017: 
Implementation
The design report concluded MNCI’s role, leaving it to Campbell, Herke, and OES to implement the system. One of 
Herke’s first priorities was hiring two analysts and later a Green Corps member.18 Herke also met with sustainability 
stakeholders and agency representatives. Looking back, he was struck by the skepticism of his work. “Most people,” 
Herke reflected, “didn’t think that my office or I would stay beyond probably a year. [That was] probably the thought 
process for many of the agencies. So why invest a lot of time into that?”

Representatives of other agencies identified several hesitations. One was that the sustainability efforts required 
redeploying resources. Each agency had to pay its sustainability coordinator(s) and help to fund OES. Jessica Burdette, 
the Energy Regulation and Planning Manager for the Division of Energy Resources within the Department of Commerce, 
said, “It was a little bit like, ‘Wait a minute. You’ve decided you need this other office, a new office to serve this function, 
and we’re all going to have to pay for it, and we don’t get any additional funding for it?’” Another question was how 
OES affected existing efforts. Burdette added, “It was basically seen as punitive and taking away, and that ruffled a lot 
of feathers.” Finally, some found Herke’s approach forceful. Burdette concluded, “There was this kind of authoritative, 
get it done, plow it through, push over people, not very collaborative approach, that rubbed a lot of people the wrong 
way.”19 

Mark Lindquist, the Building Maintenance and Sustainability Manager at the Department of Natural Resources, 
echoed this concern, saying, “I’ve had conversations with other Sustainability Coordinators, and it was pretty clear he 
[Herke] made a bunch of us angry pretty regularly.” However, Lindquist also understood Herke’s approach. He said, 
“He was a bulldog, and he was trying to drive things, and he was trying to build stuff from the ground up, and he was 

18  “The mission of Green Corps is to train organizers, provide field support for today’s critical environmental campaigns, and graduate activists who possess 

the skills, temperament and commitment to fight and win tomorrow’s environmental battles.” For additional details, see “More About Green Corps,” 

Green Corps, available at https://greencorps.org/about.html (accessed on August 21, 2019).

19  Interview with Jessica Burdette, Energy Regulation and Planning Manager, Division of Energy Resources, Department of Commerce, State of Minnesota, 

by telephone, June 5, 2019. Subsequent quotations from and attributions to Burdette come from this interview.

https://greencorps.org/about.html
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trying to figure out how to add value and build the airplane all at the same time, which is a really hard job. I’d step back 
at times, and I’d say, ‘You know, hey, I get it.’”20 

Herke persisted. “I met with one agency five times,” he recalled, “before they finally said that it was in their best 
interests to participate.” He also sought leverage from the Governor. In July 2016, when Herke was hired, Smith had 
sent an e-mail to agency commissioners reiterating the Administration’s commitment to sustainability and introducing 
Herke.21 Still, some agencies were uncooperative. This reinforced the importance of the existing plan for a new executive 
order. The order—which was issued in November 2017 and formally established the new sustainability governance 
structure—increased OES’s authority.22 Herke elaborated, “I think any time an executive order comes out it drives 
attention… I wanted to make sure it was clear to the agencies that they would participate.” 

Ultimately, agency participation increased. Koudelka, the Assistant Commissioner for Land Policy and Strategic 
Initiatives in the Minnesota Pollution Control Agency, said, “He [Herke] was able to make the case for sustainability…
and come in here to the agencies and say, ‘Hey, I have done this elsewhere. This is why it’s important. This isn’t.’ He 
could start dispelling some of the myths or concerns because he had actually done it.” Will Seuffert, Executive Director 
of the Environmental Quality Board, added, “He [Herke] is top notch. He approached this from his background in 
the military. He took that kind of regimented approach, and I know some on the staff level might not have loved his 
approach, but he brought results with him.”23  

20  Interview with Mark Lindquist, Building Maintenance and Sustainability Manager, Department of Natural Resources, State of Minnesota, by telephone, 

June 14, 2019 .

21  “Your agencies,” Smith wrote, “also will receive direction and support from our new Director of Enterprise Sustainability, Larry Herke, by early August.”  

“Letter from Lt. Governor Tina Smith,” obtained via a personal communication by e-mail with Cathy Beil on May 28, 2019.

22  “Executive Order 17-12 Directing State Agencies to Conserve Energy and Water, and Reduce Waste to Save Money,” State of Minnesota, available at 

https://www.leg.state.mn.us/archive/execorders/17-12.pdf (accessed on August 9, 2019).

23  Interview with Will Seuffert, Executive Director, Environmental Quality Board, State of Minnesota, by telephone, June 25, 2019. 

https://www.leg.state.mn.us/archive/execorders/17-12.pdf
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2018: Measuring New Value
After obtaining the executive order, Herke and his team redoubled their focus on OES’s operations. This included 
working with sustainability coordinators to ensure that they were supported. Herke did monthly two-hour meetings 
with the coordinators and arranged training sessions and off-site field trips to study other organizations’ approaches; 
he also spent significant time with new coordinators to teach them their responsibilities. Herke said, “[The Sustainability 
Coordinator] is probably the most-important position because that’s the person 
that’s going to help advise the agency [and] be there day in and day out… It’s 
really the link back to the agency from the Department of Administration [and] 
the Office of Enterprise Sustainability.”

OES’s primary focus in 2018 was standing up a sustainability reporting tool 
and obtaining each agency’s data for the first-annual Enterprise Sustainability 
Report. Initially, OES had synthesized information from multiple databases on 
spreadsheets, a cumbersome process that, as Herke noted, was excessively 
time-consuming for analysts. The state therefore drew on existing funds and a grant from a local foundation to create 
a Sustainability Reporting Tool. This served as a place where agencies could enter their data as well as a dashboard that 
captured their performance over time and in relation to one another; by merging multiple databases, it also decreased 
OES’s data entry responsibilities. Most importantly, it reflected a critical reality—as Anne Hunt, who succeeded Herke 
as OES Director in early 2019, said, “What gets measured is what gets done.”24

OES’s approach to measurement produced a range of reactions. Some questioned the approach to specific 
algorithms (e.g., a possible approach to measuring greenhouse gas emissions) and how they would mesh with existing 
indicators used in the statewide economy. In part because of this, Burdette noted that, while developing an enterprise 
sustainability tool was a good idea, she felt that this tool would have benefitted from more “time and consideration” to 

24  Interview with Anne Hunt, Director, Office of Enterprise Sustainability, Department of Administration, State of Minnesota, by telephone, May 21, 2019. 

Unless noted, subsequent quotations from and attributions to Hunt come from this interview and a follow-up interview, also conducted by telephone, in 

summer 2019 .

“What gets measured is  
what gets done.” 

– Anne Hunt
Director, Minnesota Office of  

Enterprise Sustainability
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develop. By contrast, others felt that the process of developing, implementing, and assessing metrics was the linchpin 
to effecting change. Linc Stine said:

Getting people to agree [on measurements] is the hardest part. Getting the data organized is the second 
hardest report, and the third thing is, once you’ve agreed and you get the data, then the system starts 
changing. You can look around at many, many things that are true about successful change inside 
government or even inside the private sector that the things you focus on become rigorously watched by 
leadership…Then people know that they have to modify their expectations [and] behave differently, and 
you’ll see this gradual adoption, followed by a rapid acceleration in almost logarithmic growth, achieving a 
goal when people are paying attention to it.

The sense of urgency attached to identifying measurements and gathering data stemmed from a desire to release an annual 
report in 2018 synthesizing the data from and documenting the performance of agencies the prior year. Some agencies 
were reluctant to submit data, forcing OES to request the printers stop their presses twice to integrate late-arriving data. In 
this sense, Herke noted, the report functioned as a form of peer pressure; being the lone or one of the only agencies absent 
was worse than having a low ranking. Ultimately, the report was released in October 2018 and showed that OES had made 
significant progress. For one thing, by gathering water and energy data for over 3,000 buildings, logging fuel consumption 
for 13,401 vehicles, and tallying 32 million pounds of recycling, organics, and trash, it established a critical baseline from 
which the agencies and OES would be able to measure future progress, including in 2019 when they planned to repeat the 
measurements. The report and measurements also unearthed progress in vital realms:

• Agencies reduced fossil fuel consumption by 702,669 gallons.

• The enterprise lowered energy intensity per square foot by implementing 308 energy conservation measures.

• All but one agency lowered water consumption.

• More material was directed to recycling and organics collection instead of landfills. 

• The enterprise reduced greenhouse gas emissions thanks to “reductions in energy consumption, increases in agency-
procured renewable energy, and a cleaner mix of purchased electricity.”

• The State made its contracts more sustainable, allowing Procurement to make especially impressive progress. 

• OES’s analysis also showed that the State of Minnesota had avoided $25,927,180 in costs thanks to conservation 
measures spanning 2005 through 2017.25  

More broadly, the report reflected what Smith saw as a critical lesson about how to measure and manage enterprise-wide 
projects—“Perfect cannot be the enemy of the good.” She elaborated, “There’s always some critique of some measurement, 
but you could spend 20 years …looking for the perfect measurement. You have to…put out what you have found… or you’re 
basically just talking to yourself.”

25  “Enterprise Sustainability 2017 Annual Report,” Office of Enterprise Sustainability, Department of Administration, State of Minnesota, available at https://

mn.gov/admin/assets/2018%20annual%20report_web_tcm36-355173.pdf (accessed on August 10, 2019). 

https://mn.gov/admin/assets/2018%20annual%20report_web_tcm36-355173.pdf
https://mn.gov/admin/assets/2018%20annual%20report_web_tcm36-355173.pdf
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2019: Leadership Transitions and The 
Path Ahead 
In January 2019, newly elected Governor Tim Walz selected Herke as Commissioner of the Department of Veterans 
Affairs, and several months later, Anne Hunt was selected as OES Director.26 She was chosen because of her experience 
as the Environmental Policy Director for the City of Saint Paul as well as that she was seen as having a soft touch. 
Campbell reflected:

Larry had created a lot of the structure and the rigidity that we needed. One of the things that came up was, 
‘Could we find someone who was focused on bringing people along?’ Anne has a reputation for being tough 
and for getting exactly where she needs to go. But she also has a reputation for bringing people along with 
her and motivating people to do the right thing and find their self-interest. So she has more of those soft 
skills, which, layered on top of the work Larry had already done, will really cue her and us up for success.

With much of the structure for OES in place, Hunt felt it was important to place an increased emphasis on one of the 
earlier goals for the project—amplifying employee engagement and cultural change. She recalled a conversation with a 
Sustainability Coordinator from the Minnesota Department of Labor and Industry, who said that the Commissioner of 
her agency saw employee engagement in sustainability as a critical part of the 
initiative. Similarly, Hunt and her team were exploring opportunities for increased 
employee engagement on a variety of topics, such as recycling and composting. 
“We’re going to have the metrics. We’re going to start to do some program 
implementation stuff,” Hunt said, “but a big focus of my time and the team’s time 
[has to be] engagement and a big culture change.” 

Hunt and OES were also focused on several other priorities. One was 
working with Admin, the Governor’s Office, and the legislature to secure an 

26  Walz, like Dayton, his predecessor, is a member of the Democratic-Farmer-Labor Party. The legislature, however, shifted from being Republican-

controlled to being split; the Democratic-Farmer-Labor Party took control of the House, while the Republicans retained control of the Senate. Legislative 

Party Control: A Chart, 1901 to the Present, Minnesota Legislative Reference Library, available at https://www.leg.state.mn.us/lrl/history/caucus_table 

(accessed on August 22, 2019).

“A big focus of my time and the 
team’s time [has to] be engagement 
and a big culture change.” 

– Anne Hunt
Director, Office of Enterprise Sustainability, 

Minnesota Department of Administration

https://www.leg.state.mn.us/lrl/history/caucus_table
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appropriation to fund OES on a permanent basis. This was critical because some feared that the existing financing 
mechanism in which each agency contributed money was not viable in the long-term. Seuffert, Executive Director of 
the Environmental Quality Board, said, “[OES] needs a direct appropriation from the legislature. Or, over time, agencies 
will begin to say, ‘We have too much pressure to meet other needs that are core to our operations.’” Another focus was 
expanding OES’s work to local governments. “Scaling is both a really big opportunity and also a hurdle,” said Campbell. 
“The opportunity is that basically all of the tools that we create…are not only applicable to local governments, but…we 
have the opportunity to share with them. The challenge is a capacity question. [OES] is a three-member team.”27 

As Hunt and OES continued to push forward with its agenda, there was a strong sense that the Walz Administration 
was continuing to make climate change in general and OES specifically a key focus. “It’s been very clear that climate 
change is a priority for him [the Governor],” said Alice Roberts-Davis, who became Admin Commissioner in January 
2019. In fact, as Davis added, at a retreat for all Cabinet members, Walz identified air and climate—along with diversity 
and inclusion, children’s issues, and homelessness—as his Administration’s four highest priorities. Davis added, “The 
support of the governor is critical—leadership above the Commissioner level or whatever level that is doing that work, 
that is so critical to ensuring that people see it as a priority.”28

Even as OES and State officials saw opportunities for growth, the office had already made enormous contributions. 
In the course of just three years, they had gone from a complex map of an unconnected landscape to creating and 
resourcing an office that had established critical baseline data and was now driving enterprise-wide change. Along 
the way, they had completed a thorough research and mapping process, thereby ensuring that they were not just 
adding new mandates but instead taking the time to familiarize themselves 
with and understand the strengths and weaknesses of the existing landscape. 
They had also sought insights from partners in the public and private sector, 
catalyzed and sustained cross-agency support, tactfully navigated a delicate 
topic in a complex political landscape, and created an enterprise reporting 
tool that greatly simplified the process of gathering and analyzing data. With 
that foundation in place, they had produced an annual report benchmarking 
and evaluating agency progress, a Fleet Action Plan, and a master contract for 
on-site solar procurement—accomplishments that contributed to OES being 
recognized as one of two winners of Admin’s prestigious North Star Award 
and one of ten winners out of more than 75 applicants for the University 

27  A partner in OES’s effort to expand its work to local governments was Climate-Smart Municipalities, a program run by the Institute on Environment at the 

University of Minnesota that paired “Minnesota municipalities with award-winning climate-smart communities in Germany to accelerate progress toward 

a cleaner and more efficient energy footprint.” For additional details, see “Climate Smart Municipalities,” University of Minnesota, available at http://

environment.umn.edu/grant/climate-smart-municipalities/ (accessed on August 14, 2019).

28   Interview with Alice Roberts-Davis, Commissioner, Department of Administration, State of Minnesota, by telephone, July 29, 2019. 

“If you’re really focused on the 
outcome and set the expectation 
of, ‘This is how we’re doing things, 
supported by the champion,’ you 
can really achieve quite a lot.” 

– Erin Campbell
Assistant Commissioner, Minnesota Department 

of Administration

http://environment.umn.edu/grant/climate-smart-municipalities/
http://environment.umn.edu/grant/climate-smart-municipalities/
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of Minnesota Humphrey School’s State Government Innovation Award.29, 30 
Meanwhile, they were increasing employee engagement, leading a cultural 
change, and generating tangible financial and environmental benefits and 
beginning to explore legislation to ensure that the enterprise sustainability 
work endured. “This was a huge success,” said Linc Stine. “For years, we 
thought it would be smart for the state to have this kind of office, and we were 
able to make it happen.”

In that sense, OES had unearthed lessons about driving enterprise-wide 
change and good government. One was listening patiently and empathetically. 
Beil said, “Meet people where they’re at. It was just so much listening, listening 
in order to simply hear people and hear what was working and what was not 
working.” Another was creating enduring structures. Raasch likened this to 
building roads instead of buildings.31 He explained, “Roads take a lot longer 
to build [than buildings], and they take much more collaboration, much 
more effort [and] much more cost, but they stay…The road that was being 
built was those things that converged and ended up leading to the Office 
of Enterprise Sustainability.” Campbell emphasized how combining support 
from a high-level leader with focus and prioritization could catalyze change. 
She said, “What I’d take away from OES is that if you’re really focused on the 
outcome and set the expectation of, ‘This is how we’re doing things, supported 
by the champion,’ you can really achieve quite a lot.” On a similar note, Smith 
concluded by offering a valuable insight about how to drive enterprise-wide 
change and good government. She said, “Don’t underestimate the power 
of setting a vision and then driving that vision throughout all aspects of an 
organization and how it can change the way people look at things.”

29  “OES Wins 2018 Star of the North Award,” Office of Enterprise Services, Department of Administration, State of Minnesota, available at https://mn.gov/

admin/government/sustainability/blog/#/detail?appld/1/id/359554 (accessed on August 23, 2019).   

30  The award from the Humphrey School was for Solar Possible, an initiative that “offers state agencies, local governments, and schools in Xcel Energy’s 

Minnesota electric service territory a streamlined solar photovoltatic procurement procedures through an innovative design-build master contract and a 

joint request for proposal process.” The initiative—which also received recognition from the U.S. Department of Energy—“seeks to reduce administrative 

costs, support peer learning, enable timely action, and reduce costs through bulk pricing.” “Celebrating Creativity, Humphrey School Recognizes 10 State 

Government Projects With Annual Innovation Awards,” The key staff member involved in the project, Campbell noted, was Jordan Wente. As Campbell 

also noted, OES was part of another award winner, the Sustainable Procurement Progrram Charter, in partnerswithp with the Minnesota Pollution 

Control Agency. Humphrey School of Public Affairs, University of Minnesota, July 10, 2019, available at https://www.hhh.umn.edu/news/celebrating-

creativity-humphrey-school-recognizes-10-state-government-projects-annual (accessed on August 27, 2019); and Personal communication by e-mail with 

Erin Campbell, Assistant Commissioner, Department of Administration, State of Minnesota, on August 27, 2019.

31  As Raasch noted, this concept came from “Roads or Buildings,” Seth’s Blog, June 3, 2019, available at https://seths.blog/2019/06/roads-or-buildings/ 

(accessed on August 21, 2019).

“Don’t underestimate the power of 
setting a vision and then driving 
that vision throughout all aspects 
of an organization and how it can 
change the way people look at 
things.” 

– Tina Smith
U.S. Senator from Minnesota

“Roads take a lot longer to build 
[than buildings], and they take 
much more collaboration, much 
more effort [and] much more cost, 
but they stay.” 

– Joe Raasch
Director, Minnesota Office of Enterprise 

Sustainability

“Meet people where they’re at. It 
was just so much listening, listening 
in order to simply hear people and 
hear what was working and what 
was not working.” 

– Cathy Beil
Senior Continuous Improvement Consultant, 

Office of Continuous Improvement, Minnesota 

Department of Administration

https://www.hhh.umn.edu/news/celebrating-creativity-humphrey-school-recognizes-10-state-government-projects-annual
https://www.hhh.umn.edu/news/celebrating-creativity-humphrey-school-recognizes-10-state-government-projects-annual
https://seths.blog/2019/06/roads-or-buildings/
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The MNCI team put together a map designed to reflect the bewildering 
landscape of Minnesota’s existing sustainability efforts.

Source: Personal communication by e-mail with Cathy Beil, Senior Continuous 
Improvement Consultant, Office of Continuous Improvement, Department of 
Administration, State of Minnesota, April 2, 2019.
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The sustainability governance project unfolded along interlocking timelines for 
the project itself and the broader political and legislative context.

Source: Personal communication by e-mail with Cathy Beil, Senior Continuous 
Improvement Consultant, Office of Continuous Improvement, Department of 
Administration, State of Minnesota, May 28, 2019.
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Pursuing A Vision: Nebraska’s Center of 
Operational Excellence
Early one morning in August 2019, eight employees from Nebraska’s Department of Environmental Quality gathered 
in a small conference room for a focused meeting . They were surrounded by white boards containing swim lanes 
detailing each employee’s workflow, metrics reflecting their progress, and finish lines where they could affix post-it 
notes celebrating progress .1 The staff members, many of whom were sipping their morning coffee, updated the others 
about their priorities for the day and identified tasks where they might need help. Then, after sharing a few jokes, they 
put their hands together in a circle and raised them together as they started their day .2 

Just a few years earlier, structured daily planning meetings like these rarely 
occurred in Nebraska state government, but thanks to a process improvement 
initiative launched by Governor Pete Ricketts upon taking office in 2015, they 
have become standard for thousands of employees across the enterprise .3 
“I’m a former Chief Operating Officer, so I dig deep down about all of this 
stuff,” said Ricketts, previously the Chief Operating Officer at TD Ameritrade. 
“We should always be thinking about how we can serve the customer better 
and do it in innovative ways that help us control our costs.”4 

While Ricketts’ passion for process improvement was a valuable catalyst 
for the initiative, it did not guarantee the program’s success . Rather, he and 
his team had to grapple with—and continue to confront—difficult questions. 
How should they staff the effort? Where should it be positioned in the enterprise? How should they build cross-agency 
support? What did they need to do to mitigate potential political challenges and mobilize stakeholders around a 
common vision? How should they measure progress? How should they keep a focus on process improvement as a 
long-term priority for the state in the midst of urgent demands, such as natural disasters? What could they do to 
position the initiative for long-term success? 

1  For additional details on swim lanes, see “The Swim Lane Diagram for Process Improvement: Key Benefits,” Agility System Integrated Process Management, 

available at https://www.businessport.net/benefits-swim-lane-process-maps-diagram/ (accessed on August 18, 2019).

2  The description of this meeting is based on a video teleconference conducted on August 14, 2019 .

3  “Process improvement is the proactive task of identifying, analyzing, and improving upon existing business processes within an organization for optimization 

and to meet new quotas or standards of quality.” For additional details, see “What is Process Improvement in Organizational Development?” Appian, 

available at https://www.appian.com/bpm/process-improvement-organizational-development/ (accessed on August 23, 2019).

4  Interview with Pete Ricketts, Governor, State of Nebraska, by telephone, July 29, 2019. Subsequent quotations from and attributions to Ricketts come from 

this interview . 

“I’m a former Chief Operating 
Officer, so I dig deep down about 
all of this stuff. We should always 
be thinking about how we can 
serve the customer better and do 
it in innovative ways that help us 
control our costs.” 

– Pete Ricketts, 
Governor, State of Nebraska

https://www.businessport.net/benefits-swim-lane-process-maps-diagram/
https://www.appian.com/bpm/process-improvement-organizational-development/
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2015-2016: Standing Up The Center of 
Operational Excellence
Upon taking office in 2015, Ricketts prioritized implementing a sustainable process improvement strategy. This was 
in part because of his experience in the private sector . The Administration also saw process improvement as a way to 
address Nebraska’s fiscal challenges. These difficulties would come to the fore in 2016 when the State of Nebraska faced 
a nearly one-billion-dollar budget shortfall—an issue that had to be addressed because the state was required to have 
a balanced budget. What’s more, Ricketts did not want to raise taxes or cut quality of services. Process improvement 
was therefore an attractive solution .5

Even as process improvement emerged as a priority, the State of Nebraska experimented with how to staff and 
structure the initiative. Initially, process improvement efforts were led by Felix Davidson, a longtime leader at TD 
Ameritrade who became the State of Nebraska’s Chief Operating Officer. Davidson led several process improvement 
projects but returned to the private sector in December  2015. The Ricketts Administration then transitioned process 
improvement efforts to the newly created Center of Operational Excellence (COE) as a division of the Department of 
Administrative Services (DAS). DAS was seen as uniquely positioned to house the initiative because it served other 
agencies on an enterprise-wide basis .6 “DAS is really the perfect place to put this to begin with,” reflected Bo Botelho, 

5  Martha Stoddard and Emily Nohr, “Nebraska Lawmakers Facing Nearly $1 Billion Budget Shortfall Next Year,” Omaha World-Herald, October 29, 2016, 

available at https://www .omaha .com/news/legislature/nebraska-lawmakers-facing-nearly-billion-budget-shortfall-next-year/article_2a21f51c-9d4f-11e6-

afa8-53028238ee09 .html (accessed on August 20, 2019); Interview with Lee Will, Deputy State Budget Director, State of Nebraska, by telephone, July 23, 

2019. Hereafter cited as Will interview; and Martha Stoddard, “Q&A: Amid Budget Shortfall, Gov. Pete Ricketts Says He’ll Keep Trying To Cut Spending And 

Taxes,” Omaha World Herald, January 3, 2017, available at https://www.omaha.com/news/nebraska/q-a-amid-budget-shortfall-gov-pete-ricketts-says-he/

article_1086f1ff-a955-5270-992f-b78c596aab26.html (accessed on August 18, 2019).

6  In Nebraska, DAS “has the responsibility to provide centralized support services to State agencies, boards, and commissions.” Its work spans 13 divisions, 

including (among others) transportation services, accounting, and human resources. For additional details, see “About Administrative Services,” Department 

of Administrative Services, State of Nebraska, available at http://das .nebraska .gov/about .html (accessed on August 21, 2019).

https://www.omaha.com/news/legislature/nebraska-lawmakers-facing-nearly-billion-budget-shortfall-next-year/article_2a21f51c-9d4f-11e6-afa8-53028238ee09.html
https://www.omaha.com/news/legislature/nebraska-lawmakers-facing-nearly-billion-budget-shortfall-next-year/article_2a21f51c-9d4f-11e6-afa8-53028238ee09.html
https://www.omaha.com/news/nebraska/q-a-amid-budget-shortfall-gov-pete-ricketts-says-he/article_1086f1ff-a955-5270-992f-b78c596aab26.html
https://www.omaha.com/news/nebraska/q-a-amid-budget-shortfall-gov-pete-ricketts-says-he/article_1086f1ff-a955-5270-992f-b78c596aab26.html
http://das.nebraska.gov/about.html
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then DAS’s Deputy Director, “because it is the only internal agency in the State 
of Nebraska.”7 Ricketts added, “DAS is really the linchpin for this . We chose it 
purposefully because it is the organization that touches all the other agencies. 
So we knew that if we wanted to drive this change through every agency we 
had to have that center of gravity.”

The question remained of how to staff COE and implement process 
improvement. At first, DAS hired a team of consultants to implement the 
process improvement effort as well as a full-time staff member, Matthew 
Singh, to direct COE and manage the consultants . Singh, who had an extensive 
background in process improvement in the private sector, recalled the 
enthusiasm he felt when he interviewed for the position . Singh said, “They 
started to paint a vision for what the Ricketts Administration wanted to 
accomplish. They saw tons of projects every year. They saw significant savings 
and operational excellence . When I heard this vision, I said, ‘Wow, this is exciting . This is great .’ We didn’t have the 
details yet. That excited me.”8

Upon beginning his work with the state, Singh quickly grew concerned that the consultants were unlikely to achieve 
the vision of a process improvement program that was sustainable, structured, and impactful . One concern was that 
the consultants’ approach was not in alignment with the Administration’s goals . Singh said, “It was very much, ‘we might 
do this; we might do that.’” In addition, Singh spoke to participants who attended the consultants’ change management 
trainings and discovered that the lessons were difficult to grasp. Singh recalled that attendees said, “‘We’re on board, 
but to be honest, we don’t really know what we were trained on. We spent a day in this training; we don’t really know 
7  Interview with Bo Botelho, Chief Operating Officer and General Counsel, Department of Health and Human Services, State of Nebraska, by telephone, 

August 9, 2019 . 

8  Interview with Matthew Singh, Director, Center of Operational Excellence, Department of Administrative Services, State of Nebraska, by telephone, May 

23, 2019. Hereafter cited as Singh interview. Subsequent quotations from and attributions to Singh come from this interview and follow-up telephone 

interviews .

“The Department of Administrative 
Services is really the linchpin for 
this. We chose it purposefully 
because it is the organization that 
touches all the other agencies. So, 
we knew that if we wanted to drive 
this change through every agency 
we had to have that center of 
gravity.” 

– Pete Ricketts
Governor, State of Nebraska
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what we were supposed to learn.’” Singh added, “The people that were trying to do early projects were confused, 
nervous, scared, and had paralysis by analysis.”

Singh shared these concerns with DAS leadership and recommended that they move away from the consultants and 
instead operate an internally managed belt-based system. In this setup, state employees would receive different levels 
of process improvement training that corresponded to more advanced belts (e.g., white, yellow, green, and black). (For 
additional details on the State’s belt-based system, see Appendix A.) As Singh recalled, DAS leadership suggested that 
they reflect on the decision. There was a case to be considered for maintaining the consultants’ approach. Other states 
in NASCA, Singh noted, were very successful in having consultants provide trainings and videos in which participation 
was voluntary, allowing enthusiasm to develop naturally and gain momentum over time . What’s more, some felt this 
was preferable to the belt-based system, which, in the eyes of detractors, was overly structured and rigid and could even 
appear exclusive (e.g., if someone had a more advanced belt, he/she might 
seem superior to other employees). Over several conversations, however, it 
became clear that the belt-based system possessed several advantages for 
Nebraska . First, it would be organically grown and managed . That way, if a 
staff member was not grasping a concept and the state needed to extend a 
training, they could do so without having to book additional consulting time . 
What’s more, having an internally managed program would, as Singh said, 
increase “buy in” with staff. Finally, the rigor of the internally managed belt 
system would be more compatible with the goal of using process improvement 
to increase operational excellence . Singh recalled, “We needed to have the talk 
of, ‘Do we want to have a marketing campaign with a little bit of operational 
excellence, or do we want to have an operational excellence campaign with a 
little bit of marketing?’”

DAS leadership and Singh shared their recommendation with Ricketts, who 
supported the move and added an additional charge: in a Cabinet meeting in 
fall 2016, the Governor announced that he wanted all 12,000 state employees 
to receive the introductory white-belt certification by the end of the year. “It 
was a mad dash, but we got there,” reflected Singh of the push to complete 
the white-belt certifications. “That really laid the foundation when we started 
to get projects done over the next several years.”

“It was a mad dash, but we got 
there. Then that really laid the 
foundation when we started to get 
projects done over the next several 
years.”

– Matt Singh
Director, Center of Operational Excellence, 

Department of Administrative Services 

State of Nebraska

“We needed to have the talk of, 
‘Do we want to have a marketing 
campaign with a little bit of 
operational excellence, or do 
we want to have an operational 
excellence campaign with a little bit 
of marketing?’” 

– Matt Singh
Director, Center of Operational Excellence, 

Department of Administrative Services 

State of Nebraska
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2017: Expanding COE
In 2017, Singh shifted his focus to expanding COE’s work by implementing more trainings; developing more robust 
systems, structures, and processes; and more formally introducing the initiative to key political stakeholders and 
Cabinet members. That February, COE completed its first green-belt trainings, which provided the first six Process 
Improvement Coordinators who would lead process improvement efforts in individual agencies. Then, in June, COE 
added nine more Process Improvement Coordinators. At the time, Singh was COE’s lone staff member (he would later 
hire a Deputy Director), and the organization and team of Process Improvement Coordinators had approximately 12 
projects that were either underway or completed.

In parallel to administering these trainings and helping to launch different projects, Singh was conferring with and 
visiting other members of NASCA, particularly Ohio and Washington, to learn about their well-developed process 
improvement programs. This dialogue yielded several valuable insights. One was that it affirmed their decision 
to position COE in DAS . In addition to being well placed to serve other state agencies, DAS had the advantage of 
being politically removed from the Governor’s office, which made COE more likely to endure in future gubernatorial 
administrations . Another takeaway was that Nebraska would not have a steering committee . Singh and other state 
officials were originally leaning toward creating such a group to bring together a range of stakeholders (e.g, the 
Lieutenant Governor and Cabinet officials) to make decisions about the program’s direction. The benefit of a steering 
committee was that it would help to build consensus among stakeholders who might have conflicting views, but 
Nebraska officials recognized that that might not be necessary given their state’s political culture. Nebraska has a 
unicameral legislature, is a heavily Republican state, and is very conservative, especially as it related to the careful 
stewardship of taxpayers’ dollars. This meant that there was significant built-in consensus, and there was a fear that a 
steering committee could inhibit progress with little tangible gain. “It would’ve slowed us down a lot,” said Singh. “It was 
probably one of the best decisions that we could’ve made.”

A final decision stemming from the visits with other states was that Nebraska would hire full-time Process Improvement 
Coordinators and create a dual-reporting structure with the agencies in which they were based and the COE . Many 
other states created part-time process improvement positions, but when layered on top of existing responsibilities, this 
created too much additional work . Nebraska therefore decided to create full-time Process Improvement Coordinators, 
who would report to both their agency leaders as well as COE . The Process Improvement Coordinators would help 
to manage and oversee projects in their agencies, and the specific number of Process Improvement Coordinators 
would vary depending on the agency’s size.9 Of the significance of the dual-reporting structure, Singh said, “It’s more a 
guidance and support mechanism for us…but there’s a duality there. If the program goes off track, the COE intervenes 
to help put it back on track or to support it.” 

9  Larger agencies with multiple Process Improvement Coordinators would also have Process Improvement Supervisors to oversee the coordinators .
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Building Support for the Program
While a major focus for Singh in 2017 was gleaning insights from other states about how to structure the program, he 
and other senior state officials also devoted significant attention to introducing COE to and building support for the 
initiative among other key stakeholders in Nebraska . To some extent, this involved strategically framing the program 
to mitigate potential political resistance . As Singh recalled, one early concern among some state employees was that 
process improvement could result in layoffs. This had the potential to attract the ire of organized labor. The legislature—
which could exercise its oversight authority to inquire about the program—was likely to be monitoring COE as well. 
The Ricketts Administration therefore emphasized early on that the process improvement initiative would not result 
in layoffs but instead that the goal was to discover efficiencies by enhancing processes. They also highlighted another 
valuable benefit—helping to prepare the state for the “silver tsunami” that would arise when older state employees 
retired. According to Jason Jackson, who became Nebraska’s Chief Human Resources Officer in March 2016 and whose 
role expanded to include DAS Director in December 2018, state officials were aware of possible political issues when 
they created the program . Rather than taking a confrontational stance, they anticipated potential concerns from the 
legislature and organized labor and positioned the program in a way that would be unobjectionable.10

Simultaneously, Singh made a push to meet with all 22 agency heads to discuss their target outcomes and review 
the approach. At the time, all state employees were required to be white-belt certified, and all middle managers were 
expected to receive a yellow belt, which focuses on visual management, key performance indicators, and simple 
problem-solving tools. (For additional details on the different belt designations, see Appendix A.) The state also had 
a long-term goal of one green belt (a Process Improvement Coordinator) for every 250 state employees. At that 
point, Process Improvement Coordinators were expected to complete ten projects over 12 months, with a 50 percent 
reduction in lead time; score at least 80 percent on audits; and achieve a combined hard and soft savings equal to 
five times their salary, an industry norm from the private sector. Later, the state started modifying and simplifying 
those expectations, including reducing the total number of projects from ten to eight to free up more time for Process 
Improvement Coordinators to work with white and yellow belts in their agencies . In 2019, the governor would also 
introduce concrete budget savings requirements for process improvement for each agency. The evolution of these 
standards reflected that the state was always evaluating how to adapt the process improvement program to maximize 
its effectiveness. “It’s good to have standards,” Singh said. “It’s pretty hard to put in stone, ‘These are the standards 
you need.’ Because as you reach those standards, you realize there’s something else that needs attention and go put 
attention towards that.” 

In the course of these conversations with Cabinet officials, Singh discovered that, although the Governor had 
mandated that Cabinet members participate in the program, some had concerns . This included the need to devote 
funding to the salaries of the Process Improvement Coordinators as well as the rigid implementation process . For 
example, Jim Macy, the Director of the Department of Environmental Quality (DEQ), raised the question of whether an 
agency that was doing larger process improvement projects should be allowed to do fewer total initiatives, thereby 
enabling them to focus more energy on high-yield pursuits .11 “This program has a very distinct basis,” Macy said. “Part 
of the good thing is that it has this basis that is etched in stone . Part of the bad thing about it is that it has this process 
that is etched in stone.”12, 13 

10  Interview with Jason Jackson, Chief Human Resources Officer, Director, Department of Administrative Services, State of Nebraska, by telephone, June 13, 

2019. Subsequent quotations from and attributions to Jackson come from this interview and follow-up interviews conducted by telephone.

11  As Macy noted, the Department of Environmental Quality’s process improvement work was connected to a partnership with the federal government’s 

Environmental Protection Agency . 

12  Interview with Jim Macy, Director, Department of Environmental Quality, State of Nebraska, by telephone, June 14, 2019 . 

13  Heather Behl, a Process Improvement Program Manager in the Department of Health and Human Services, noted that she and her colleagues in the 

process improvement community had been trained to adapt their approach to different agency settings. She said, “We were given some building blocks, 

and each agency inside the State of Nebraska has a different culture. And so we use the building blocks to look at the culture with our sponsor and see how 

best it would work.” Interview with Heather Behl, Process Improvement Supervisor, Department of Health and Human Services, by telephone, June 29, 2019. 

Subsequent quotations from and attributions to Behl come from this interview.
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Singh and senior state officials employed several strategies to respond to these questions and concerns. Most 
commonly, Singh met with Cabinet members extensively to ensure that they felt like they were being heard and, where 
possible, to adapt and find compromises. Singh found this approach especially helpful with Macy, who, Singh noted, 
came to Nebraska from another state, just as Singh had. In that sense, they learned from one another. Singh reflected: 

There was some disagreements early on…but I think what really helped 
both of us was that understanding of the vision… That respect [and] 
constant dignity for one another, disagreeing when appropriate and 
agreeing to disagree, but also knowing that we both are responsible for 
moving the needle forward is what helped us get to where we are .

Singh, who emphasized that DEQ developed one of the strongest process 
improvement programs, added, “We have made significant strides in aligning 
our efforts but realized there is still more we can partner on going forward.”

In instances when Singh’s efforts to establish dialogue were unsuccessful, 
he sought support from more senior state officials, who sometimes intervened. 
Jackson explained:

There is broad consensus and support for the theory of process 
improvement and continuous improvement . Sometimes where an 
impasse is reached is where a Cabinet-agency director might understand 
the process improvement in theory but not always self-assess that 
their agency is the right target for continuous improvement . That’s 
where more support…might be necessary or even a more constructive 
conversation about what our expectations are of leaders to participate . 

Ricketts added, “Change is difficult, and so it really gets back to communication. You have to work with the folks you’re 
implementing the change with to help them understand why this actually benefits them.”   

Initial Impact
This deliberate approach to structuring the program as well as building 
consensus and buy-in paid impressive dividends . By October 2017, one year 
after Ricketts had called for all state employees to be white-belt certified, the 
process improvement coordinators had finished 52 projects and cumulatively 
reduced service delivery times by 9,200 hours . This included partnering with 
the Department of Labor to up the number of Work Opportunity Tax Credit 
applications it processed from 1,000 to 2,500 per month and working with 
the Department of Corrections to reduce the time to package and distribute 
medicine to select prison populations by 45 percent .14 Singh also saw a deeper 
benefit to the program’s success—given that it was Nebraska’s third iteration 
of a process improvement program, it was critical to demonstrate “a preliminary proof of concept.” He said, “We needed 
to show it was having impact, and that it was not just something that’s going to be a six-month thing and disappear.… 
And we did it. We had a good amount of hard savings, we had over 50 projects, and we had some amazing stories to 
tell of impact.”

14  “Gov. Ricketts, State Agencies Highlight Customer Service and Operational Excellence Successes,” Antelope County News, November 4, 2017, available 

at https://www .antelopecountynews .com/clearwater_ewing/news/gov-ricketts-state-agencies-highlight-customer-service-and-operational-excellence/

article_67d4dd38-bfff-11e7-b481-0fdb0a3c6ee6.html (accessed on August 19, 2019).

“There is broad consensus and 
support for the theory of process 
improvement and continuous 
improvement.” 

– Jason Jackson
Chief Human Resources Officer, Director, 

Department of Administrative  

Services, State of Nebraska

“Change is difficult, and so it really 
gets back to communication. You 
have to work with the folks you’re 
implementing the change with to 
help them understand why this 
actually benefits them.” 

– Pete Ricketts
Governor, State of Nebraska

“We needed to show it was having 
impact, and that it was not just 
something that’s going to be a six-
month thing and disappear.” 

– Matthew Singh
Director, Center of Operational Excellence, 

Department of Administrative Services 

State of Nebraska 

https://www.antelopecountynews.com/clearwater_ewing/news/gov-ricketts-state-agencies-highlight-customer-service-and-operational-excellence/article_67d4dd38-bfff-11e7-b481-0fdb0a3c6ee6.html
https://www.antelopecountynews.com/clearwater_ewing/news/gov-ricketts-state-agencies-highlight-customer-service-and-operational-excellence/article_67d4dd38-bfff-11e7-b481-0fdb0a3c6ee6.html
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2018: Refining The Program
While the success of the program in 2017 was a tremendous boon, it by no means guaranteed the long-term viability of 
the COE . Singh therefore saw 2018 as a critical period to continue growing the initiative . To some extent, this entailed 
simply expanding process improvement work. Singh said, “One research finding doesn’t prove anything. It suggests 
that something might have validity. So there’s replicational studies to prove the validity of the original findings…and 
that’s what 2018 was. It was, ‘OK, we’re off to a good start…Let’s show that we can keep moving forward..’”

A Supportive Culture
At the same time, Singh sought opportunities to enhance the program . One facet of this was ensuring that the Process 
Improvement Coordinators felt supported by and connected to one another and the COE . This was a priority in part 
because the process improvement community had grown from just a handful of staff members in 2016 to more than 
30 Process Improvement Coordinators two years later. Singh reflected, “It started off with this small group of bandits…
Then the dynamic changed when you’ve got 30 people . With that came the decision: ‘do we hope they feel supported 
enough…or do we set some structure in place to really reinforce and drive that we’re one community?’” It was also 
important to foster a supportive dynamic because the process improvement work could become tense . At the end of 
each quarter, each process improvement coordinator underwent an audit led by the COE. “People get afraid of the 
word audit,” said Andi Bridgmon, formerly a Process Improvement Coordinator in the Department of Labor and now 
the COE’s Deputy Director . “But we use it as a learning opportunity . Something might have been missed, so let’s coach 
through that, let’s work through that.”15, 16

15  Interview with Andi Bridgmon, Deputy Director, Center of Operational Excellence, State of Nebraska, by telephone, June 19, 2019. Subsequent quotations 

from and attributions to Bridgmon come from this interview .

16  Bridgmon and Singh are COE’s lone full-time staff members.
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Singh and his team took several steps to create this supportive environment . 
To begin with, they tried to create a sense of community in the hiring and 
training process . Each new Process Improvement Coordinator was part 
of a cohort to which he/she would be permanently connected, and when 
hiring Process Improvement Supervisors or COE’s Deputy Director, Singh 
promoted from within the process improvement community . He said, “We 
want to build that sense of community and ownership.” Singh also created 
a series of structured meetings—including quarterly “lunch and learns” and 
Process Improvement Coordinator retreats—that provided opportunities to 
build community and discuss best practices .17 Finally, after originally being 
housed in a pair of small offices in a relatively remote building, COE moved 
to a larger space in the Capitol that was centrally located and contained 
sizeable conference rooms where Process Improvement Coordinators were 
encouraged to drop by to discuss their work .18 This was emblematic of the 
organic, familial environment that COE hoped to foster as a complement to 
its structured approach. “We’ve always had an open-door policy,” Bridgmon 
said . “That everybody is comfortable coming over here and talking to us if 
they have questions… We have that formal relationship, but we also have 
the informality to it where we’re all just comfortable working together and 
creating that culture.”

Measuring Impact
Along with building a sense of community, another critical aspect of Singh’s 
efforts to refine the program was ensuring that COE had a robust method for 
measuring the impact of and savings from its work . This was a priority in part 
because one of the concerns regarding the consultants who had previously led 
Nebraska’s process improvement efforts was the absence of key performance 
indicators . More broadly, evaluating the impact of COE’s work was seen as 
integral to fulfilling a broader commitment to being responsible stewards of 
public funds. “We’re very serious about how we regard taxpayer dollars,” said 
Nebraska Tax Commissioner Tony Fulton . “It’s a sacred thing . It’s a measure of 
somebody’s work.”19 Heather Behl, a Process Improvement Program Manager 
in the Department of Health and Human Services, added, “I think that every 
single person that works for the State really wants to do good . We’re serving . I 
think that servant leadership is a part of the culture in every agency and I think 
in every state employee.”

One aspect of COE’s evaluation system was an enterprise dashboard that 
looked at each government agency and highlighted the total number of staff 
trained for different belts, total program activities, total savings, program 
performance, and any relevant comments. (See Appendix B.)

Dating to early 2017, Singh had also worked diligently with an array of state 
officials to create a Return on Investment sheet to measure each project’s 

17  Singh also established leadership and communications committees that met monthly, giving COE forums in which it could identify high-level issues and 

curate stories that best illuminated its impact . 

18  Interview with Don Arp, Executive Director, Nebraska Commission on Law Enforcement and Criminal Justice, former Deputy Director, Center of Operational 

Excellence, State of Nebraska, by telephone, August 6, 2019 . 

19  Interview with Tony Fulton, Tax Commissioner, State of Nebraska, by telephone, June 11, 2019 . 

“We want to build that sense of 
community and ownership.” 

– Matthew Singh
Director, Center of Operational Excellence, 

Department of Administrative Services 

State of Nebraska

“We have that formal relationship, 
but we also have the informality to 
it where we’re all just comfortable 
working together and creating that 
culture.” 

– Andi Bridgmon
Deputy Director, Center of Operational 

Excellence, Department of Administrative 

Services, State of Nebraska

“We’re very serious about how 
we regard taxpayer dollars. It’s 
a sacred thing. It’s a measure of 
somebody’s work.” 

– Tony Fulton
Tax Commissioner, State of Nebraska 

“I think that every single person 
that works for the State really 
wants to do good. We’re serving. 
I think that servant leadership 
is a part of the culture in every 
agency and I think in every state 
employee.” 

– Heather Behl
Process Improvement Program Manager, 

Department of Health and Human Services 

State of Nebraska
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impact. (See Appendix C.) Singh first introduced a template that he had used to evaluate process improvement efforts 
in the private sector . However, as he began workshopping the template with Cabinet members and leaders from the 
state budget office, they realized that they needed to tailor the approach to the context of state government. The most 
important change involved separating out hard and soft savings. Hard savings refer to actual dollars saved (e.g., the 
benefit of moving from a name-brand prescription drug to a generic version), while soft savings apply to time saved from 
doing a task more efficiently. In the private sector, it was common to combine hard and soft savings when quantifying 
the impact of process improvement, but in the public sector, it was not valid to integrate soft savings measurements 
because the state would still be spending money on employees’ salaries .20 COE therefore worked carefully with the 
budget office, Cabinet members, and the Governor’s office to ensure that each Return on Investment calculation was 
rigorous and that each stakeholder signed off on the final result. 

Accurately capturing these savings was critical for several reasons . For one 
thing, COE was establishing its credibility. Singh said, “Showing quantifiable 
results with standardized methodology is essential for long-term buy-in and 
understanding for executives at all levels, including the budget office and the 
legislature.” What’s more, to Singh, the deliberate process to develop the ROI 
sheet was emblematic of a broader lesson: it was important to be patient and 
keep iterating, especially if the initial strategy did not work . He said, “It’s not 
going to be a home run the first time. You sit down to figure out what you think 
will work and you try it . Then you come back to the table, and you say, ‘Half of 
that worked.’ Don’t feel defeated. Keep at it.”

20  Will interview . 

“It’s not going to be a home run the 
first time. You sit down to figure 
out what you think will work and 
you try it. Then you come back to 
the table, and you say, ‘Half of that 
worked.’ Don’t feel defeated. Keep 
at it.” 

– Matthew Singh
Director, Center of Operational Excellence 

State of Nebraska
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2019: The Path Ahead
In 2019, Singh continued to confront challenges connected to implementing COE’s work . One was solidifying the 
Cabinet’s commitment to process improvement . Singh said, “We have come a long way in helping display the value 
created with process improvement to the Cabinet members and c-level staff in the different agencies, but we still have 
opportunity to show its value.” Singh, along with the Governor and other senior officials, were therefore continuing 
to push process improvement as a priority in Cabinet meetings and other gatherings and events . “I talk about this 
wherever I go. I’m not just talking about it internally,” said Ricketts. “When I do town halls, a key portion of what I’m 
talking about is what we’re doing on process improvement to do a better job serving people.”

Another challenge arose in March when Nebraska was hit by a “bomb cyclone” that caused massive flooding and 
more than $1 .3 billion in damage .21 This created what Singh described as “a duality.” “It’s a precise dance, but it’s a dance 
that needs to be done,” he elaborated. “These flood efforts absolutely take precedent. They need to be handled—it’s 
for the citizens of Nebraska. That doesn’t necessarily mean we take our foot off the pedal of process improvement.” 
More concretely, striking this balance entailed working with departments involved in the flood response to determine 
how process improvement dovetailed with their current work and what lessons they could learn for future efforts. A 
case in point was the Nebraska Emergency Management agency (NEMA). After the floods, NEMA shifted its process 
improvement focus from tracking normal projects to monitoring the recovery programs. As part of a more forward-
looking approach, NEMA was also planning to restructure its organizational chart and create a Deputy Assistant Director 
heavily focused on process improvement .  “We adopted continuous process improvement concepts about three years 
ago,” said NEMA Assistant Director Bryan Tuma. “So the mindset for response and recovery was really in place before 
the event started.”22

21  Matthew Schwartz, “Nebraska Faces Over $1.3 Billion in Flood Damage,” NPR, March 21, 2019, available at https://www .npr .org/2019/03/21/705408364/

nebraska-faces-over-1-3-billion-in-flood-losses (accessed on August 20, 2019).

22  Interview with Bryan Tuma, Assistant Director, Nebraska Emergency Management Agency, by telephone, August 7, 2019 . 

https://www.npr.org/2019/03/21/705408364/nebraska-faces-over-1-3-billion-in-flood-losses
https://www.npr.org/2019/03/21/705408364/nebraska-faces-over-1-3-billion-in-flood-losses
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As individual agencies looked to the future, so too was Singh developing 
a strategy to position COE to continue thriving after Ricketts left office. This 
included exploring different ideas for long-term funding.23 Singh—who 
travelled to Michigan and Minnesota to learn about their strategies to make 
process improvement sustainable—was also brainstorming new ways to 
align COE training and services with the Administration’s strategies in state 
agencies . Singh framed this as a challenge for him and his team . He asked, 
“How do we make sure it’s more user friendly to the Cabinet members 
and the executive middle management?” Finally, COE was initiating a more 
expansive communications strategy to spread the word about the program’s 
impact . Since May 2017, COE had issued a periodic newsletter highlighting the 
organization’s work. Moving forward, Singh and his team were planning a COE 
month (with weekly educational videos, press releases, and ceremonies highlighting the center’s work and impact), 
active LinkedIn and Facebook pages, and a podcast . The hope was that this would help to foster more bottom-up 
support for COE . “Now that we have the technical skills, that change management piece is going to be increasingly 
important,” Singh said. “That’s the biggest piece: it’s not just a cultural change but a sustained cultural change, which 
can look very different.”

Even as Singh and other state officials pondered COE’s long-term prospects, the program had already made an 
enormous impact . For one thing, the program had become immensely popular . Behl, a Process Improvement Program 
Manager in the Department of Health and Human Services, noted that she was one of 50 candidates for her initial 
Process Improvement Coordinator position in the Department of Corrections . More broadly, COE had trained over 
12,000 employees, completed more than 245 projects, and saved more than 290,000 verifiable hours. Process redesign 
projects, in addition to the strategic decisions of executive green belts, had allowed the Administration to minimize 
budget increases and produce actual budget reductions, all while improving services in a variety of areas, ranging from 
water permits to licensing processes to administrative tasks . To Ricketts, that the Administration had simultaneously 
saved money and improved services was a critical takeaway . He said, “A lot of people think, ‘Oh, well, you’re controlling 

23  The money for Singh’s and Bridgmon’s positions came from discretionary funds in DAS . COE also obtained some revenue from process improvement 

trainings it performed for other government entities (e.g., state colleges and municipal governments), though it did all of these trainings at cost, not for 

profit. Singh interview.

“Now that we have the technical 
skills, that change management 
piece is going to be increasingly 
important. That’s the biggest piece: 
it’s not just a cultural change but 
a sustained cultural change, which 
can look very different.” 

– Matthew Singh
Director, Center of Operational Excellence 

State of Nebraska
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costs or cutting spending…That means you have to cut services.’ Well, we’ve actually demonstrated, just like the private 
sector, you can actually improve the level of service while controlling your costs, that you can do both at the same time.”

More broadly, Nebraska’s process improvement work had yielded lessons about how to drive enterprise-wide 
change in state government. Ricketts identified four factors—having a vision and strategy, evangelizing that strategy, 
hiring the right people, and setting goals for them and holding them accountable—to drive change; he placed an 
especially large emphasis on evangelizing. “I choose that word evangelize purposefully because it really has to be that 
kind of fervor you have to have,” Ricketts said. “You’ve got to communicate both inside and outside the organization so 
that everybody knows what you’re about and what the goal is.” Jackson, the DAS Director, emphasized the importance 
of having “strong executive commitment with the tone set from the top” as well as positioning an initiative not as 
something that is adversarial but rather a program that can benefit everyone. 
Finally, Singh pointed to the importance of exhibiting courage, persistence, 
and passion . He concluded, “If you have those three things, some of these 
other decisions are important but those three bullet points can override 
everything else because ultimately it’s about culture change.”

“I choose that word evangelize 
purposefully because it really has 
to be that kind of fervor you have 
to have. You’ve got to communicate 
both inside and outside the 
organization so that everybody 
knows what you’re about and what 
the goal is.” 

– Pete Ricketts
Governor, State of Nebraska
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Appendix A: Overview of Belt-Based System
The State of Nebraska introduced a belt-based system for its process improvement work that involved multiple levels 
of certification.

• The white belt—which is mandatory for all state employees—is part of the State of Nebraska’s onboarding process and 
provides a 60-minute introduction to process improvement. “We call it the inoculation,” Singh said, “just introducing 
people to what process improvement is.”

• The yellow belt can be obtained after four hours of training and exercises . It focuses on visual management, key 
performance indicators, and simple problem-solving tools (e.g., fishbone diagrams).24 This was aimed at all middle 
managers but is not just for middle managers. Some agencies required all staff members to complete this training for 
what Singh described as “the cultural push.” High-functioning yellow belts can also complete an additional two days 
of classroom training to become a certified lean leader. Those trainings are heavily focused on simulations and not 
academic because, as Singh said, “The more complicated we make it, the fewer practitioners we can have doing it.”

• Green belts undergo three months of training to become full-time process improvement coordinators in agencies . 
The focus of the training is process mapping, eliminating waste, and then mapping future states . As Singh explained, 
the green belts are the “basis for the project execution and large transformational projects” in their agencies. In 2019, 
Nebraska had approximately 30 process improvement coordinators and hoped to expand that number to 50, which 
would be the equivalent of approximately one process improvement coordinator for every 250 employees. Highly 
successful process improvement coordinators can also become process improvement supervisors, who oversee other 
process improvement coordinators . Nebraska made a conscious decision to create these opportunities for advancement 
within the process improvement coordinator community to prevent attrition . 

• The executive green belt is focused on executive decision making and, as Singh explained, was “created out of a need 
from the governor’s office” for training for senior officials who would be driving process improvement across an agency. 
This program—which employs decision sciences, embedded with Lean Six Sigma tools—is directly tied to a hard savings 
number .25 Approximately 150 C-suite-level-staff across the state have completed this training and are helping the state to 
achieve its budget-reduction targets .

• The black belt is for process improvement coordinators who have received additional training to take on enterprise-wide 
projects. Upon certification, the coordinators become Process Improvement Program Managers. This additional training 
lasts for approximately three to four months and prepares staff to take on some of the most-advanced projects in the 
state (e.g., an IT integration initiative across the Department of Health and Human Services). Singh has a master black 
belt and leads these trainings .

Sources: This appendix draws on interviews with Matthew Singh, the Director of the State of Nebraska’s Center of 
Operational Excellence . 

24  “A fishbone diagram, also called a cause and effect diagram or Ishikawa diagram, is a visualization tool for categorizing the potential causes of a problem in 

order to identify its root causes.” For additional details, see “fishbone diagram,” TechTarget, available at https://whatis.techtarget.com/definition/fishbone-

diagram (accessed on August 21, 2019).

25  “Six Sigma focuses on reducing process variation and enhancing process control, whereas lean drives out waste (non-value-added processes and 

procedures) and promotes work standardization and flow.” Lean Six Sigma blends both techniques. For additional details, see “What Is Six Sigma?” available 

at https://asq.org/quality-resources/six-sigma#Lean%20Six%20Sigma (accessed on August 21, 2019). 

https://whatis.techtarget.com/definition/fishbone-diagram
https://whatis.techtarget.com/definition/fishbone-diagram
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COE’s evaluation system included an enterprise dashboard that broke out 
performance by agency and highlighted the total number of staff members 
trained, program activities, total savings, program performance, and relevant 
comments.

Source: Personal communication by e-mail with Matthew Singh, Director, 
Center of Operational Excellence, Department of Administrative Services, 
State of Nebraska, August 30, 2019.

Appendix B: Enterprise Dashboard Template
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Total @ 30-day Total @ 60-day Total @ 90-day Total @ 6 months Total @ 12 months

Total $0 $0 $0 $0 $0 $0

Total 0 0 0 0 0 0

Total $0 $0 $0 $0 $0 $0

Expected Actual

Total 0 0

Total $0 $0

Savings Costs ROI
Expected Hours 0 0

Expected Hard $0 $0
Actual Hours 0 0

Actual Hard $0 $0

ROI Cost Detail Worksheet

Cumulative Savings

Project Title:

PIC(s):

Agency:

Last Revised:

Expected 1 yr 
Total SavingsItem Description and Assumptions Supporting Cost

HARD SAVINGS

COST AVOIDANCE

SOFT SAVINGS (Hours 
Only)

 PROJECT COSTS

Hard Costs

Hours

Appendix C: Return on Investment Sheet

Nebraska developed a rigorous system for documenting its hard savings, soft savings, and cost savings from its 
process improvement work . These analyses were documented through the above Return on Investment Sheet and an 
accompanying Return on Investment cover sheet that is available in NASCA’s resource library .

Source: Personal communication by e-mail on August 30, 2019 with Matthew Singh, Director, Center of Operational 
Excellence, State of Nebraska . 
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In 2015, the State of Kansas was scheduled to perform what was supposed to be a routine upgrade to the software 
that supported its accounting system. However, as the deadline approached, officials realized that the transition 
would be anything but ordinary . Instead, they recognized a set of challenges that created what Sarah Gigous, 
the Director of the Office of Systems Management in the Department of Administration (DOA), later described as 
“the perfect storm .”1 To begin with, they were struggling to recruit technical staff, resulting in the costly practice 
of retaining an on-site consultant . In addition, they were wrestling with how to replace aging infrastructure 
that supported the system, a thorny issue because the state’s Chief Information Technology Officer (CITO) was 
contemplating IT consolidations and did not want departments building costly new systems . Finally, DOA was 
operating in a constrained fiscal environment, meaning that they could not spend their way out of the problem. 
These difficulties came to a head when the CITO informed Jim Clark, then the Secretary of Administration, that “they 
just couldn’t provide us with the support we needed .” “Everything was happening at the same time,” Gigous said, “and 
we thought, ‘We’ve got to look outside the box and [see] what can we do?’”

State officials concluded that the best move was partnering with a private sector vendor, Sierra Cedar, Inc., to 
transition their finance and HR systems to the cloud. (The systems were closely connected, so any major transition 
affecting one system influenced the other.) This would produce innumerable benefits, including significant 
cost savings; better security; access to state-of-the art facilities (and the elimination of facilities maintenance 
responsibilities for these systems); easier access to software upgrades; and improved performance, especially as 
it related to continuity of operations (e.g., in the event of a natural disaster in Kansas, the system would stay up 

1 Interview with Sarah Gigous, Director, Office of Systems Management, Department of Administration, State of Kansas, by telephone, May 18, 2018. Unless 

noted, subsequent quotations from and attributions to Gigous come from this interview (which was conducted with a group of officials from the State of 

Kansas) and additional interviews conducted by telephone in 2017 and 2018.
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because it was housed remotely).2 Over time, there would also be opportunities to innovate because the staff that 
had been focused on maintaining the aging system would have increased bandwidth to pursue systems changes . 
Nonetheless, if the project went awry, the consequences would be severe, particularly with a gubernatorial election 
approaching in November 2014 and a possible leadership change thereafter . “In the private sector, if you fail, it’s 
really not that big of a deal. In fact, it’s sometimes a good thing,” noted Kansas’s Chief Operating Officer, Shawn 
Sullivan . “In the public sector, with politics, [if] you fail once, you end up on the front page, and it serves as an 
incentive not to move forward with any further changes because you have that fear .”3  

Thus, as DOA began the project, it faced difficult questions. Among them: Would it be able to sign a contract 
before the upcoming gubernatorial election when a change in leadership could short-circuit the project? Could it 
complete the server transition before the “clock struck midnight” in 2015? How would state staff adjust their mindset 
and adapt to new roles upon the arrival of a private sector partner that was taking responsibility for a system they 
had developed and nurtured for years? Would DOA be able to generate the expected benefits, especially as it related 
to long-term innovation? Would DOA officials be able to figure out the best organizational structure to support its 
work? Finally, amid ongoing political shifts and leadership changes, would DOA be able to ensure that the transition 
to the cloud and the benefits that followed were sustained over time?

2 Interview with Sarah Shipman, Secretary, Department of Administration, State of Kansas, by telephone, August 9, 2018 . Hereafter cited as Shipman 

interview. Unless noted, subsequent quotations from and attributions to Shipman come from this interview, follow-up communications by phone and 

e-mail, and interviews conducted with Shipman and groups of officials from the State of Kansas in 2018.

3 Interview with Shawn Sullivan, Chief Operating Officer, State of Kansas, by telephone, June 22, 2018. 
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Background
A “service agency” with approximately 500 employees, DOA supports other state agencies in a variety of realms, 
including procurement, facilities management, and financial management.4 The department’s financial management 
responsibilities included developing and maintaining a pair of systems—SMART (the Statewide Management, 
Accounting and Reporting Tool) and SHARP (the Statewide Human Resource and Payroll)—that supported the State 
of Kansas’s accounting and human resources needs .5, 6 In 2014, when DOA was examining the possibility of moving 
its financial management systems to the cloud, both the SHARP and SMART software systems utilized Oracle’s 
PeopleSoft software; however, over the previous three decades, they had evolved along different timelines and 
trajectories. In 1995, Kansas had moved its HR system—which, at the time, was employing a paper-based system—to 
PeopleSoft; however, it had not been able to obtain permission to transition its accounting system at the same time. 
That shift did not occur until 2010, contributing to a disconnect between the technological aptitude of the accounting 
and HR teams. Connie Guerrero, the Deputy Director of the Office of Personnel Services in DOA, explained:

Because the Human Resources Management System was able to get implemented back in 1995, we were 
definitely able to take advantage of the Internet and other technological advances easier than our old 
legacy financial system. It wasn’t until 2010, when they were able to implement PeopleSoft, that they were 
also able to start to get that on track . But because it was new, it took a while for them to learn everything 
that they didn’t know when they were on the project until it became installed .7

4 “The Kansas Department of Administration,” State of Kansas, available at https://admin .ks .gov/about-our-agency (accessed on August 4, 2018).

5 FOCUS Project Post-Implementation Evaluation Report, January 10, 2016, p. 2, obtained via a personal communication by e-mail with Kansas Secretary of 

Administration Sarah Shipman on June 8, 2018 .

6 DOA also managed two other systems related to financial management and human resources: PHIRE (which was for Application Change Management) 

and BI (Business Intelligence Analytics). FOCUS Project Post-Implementation Evaluation Report, p. 2.

7 Interview with Connie Guerrero, Deputy Director, Office of Personnel Services, Department of Administration, State of Kansas, by telephone, June 21, 

2018. Hereafter cited as Guerrero interview. Unless noted, subsequent quotations from and attributions to Guerrero come from this interview and 

interviews conducted with groups of officials from the State of Kansas in 2017 and 2018.
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January 2013 – November 2014: 
The Decision to Move to the Cloud
In early 2013, as DOA officials began looking ahead to the 2015 upgrade, they considered an array of options. One 
was recruiting new database administrators, but they dismissed this option after working with a recruiter and failing 
to attract strong candidates .8 Another was working with the CITO to explore alternative approaches; however, they 
rejected this strategy after the CITO, who was focused on broader changes to the state’s IT setup, indicated that he 
was not in a position to support DOA’s needs . 

Finally, after listening to brief presentations from private sector vendors that they had met at conferences, they 
decided that moving to the cloud and partnering with a private firm was their best option. The motivation was in part 
financial: they expected to be able to save $366,000 per year (largely as a byproduct of eliminating the on-site consultant) 
and create more stable spending patterns (i.e., there would not be peaks and valleys reflecting years when they did 
or did not have to make upgrades). They also thought that working with a private firm and moving to the cloud would 
enhance security . This was because, in an era with increasingly sophisticated 
IT security threats, Kansas would be working with a professional organization 
that had extensive security skillsets. Another benefit was that it would be 
easier to adjust to changes in software applications . As Brian Christenson, 
the Vice President of Public Sector Solutions at Sierra Cedar, Inc., explained, 
applications can change in unpredictable ways, leading to undesirable side 
effects on computing power, storage capacity, and other performance factors. 
“Cloud computing,” Christenson argued, “gives an organization the ability 
to take those functional enhancements in and have a business partner that 
figures out how to expand the size and performance of the application without 
having to go out and reconfigure the data center.” 

8 As Guerrero recalled, it was difficult to attract candidates to Topeka, the state capital. In addition, those candidates who were open to relocating to Topeka 

were inclined to accept positions with private sector firms that offered higher salaries. 

“Whatever comes next in the 
technology world, we won’t be as 
afraid to leap into that if we think 
it’s the right thing to do to keep our 
systems going and successful.” 

– Connie Guerrero
Deputy Director, Office of Personnel Services, 

Department of Administration, State of Kansas
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Finally, state officials were enthusiastic about the opportunity to repurpose their staff from the day-to-day task of 
maintaining their systems to more innovative work connected to systems change. Of the significance of this benefit, 
Christenson said:

There’s a retirement wave occurring [in state government] . They’ve had to be very thoughtful about how 
they would dedicate that next generation of folks at the state . How would they assign them to be . . .most 
effective and useful to the state going forward? Would they spend their time just keeping the lights blinking, 
or would they spend their time really focused on state-specific business operations and innovations related 
to those applications? They [Kansas] chose the latter .9, 10  

Yet even as there was consensus that this was their best option, DOA officials were apprehensive about how the 
move would play out; they would be the first state in the country to host their Oracle PeopleSoft applications in a 
privately managed cloud. “For us,” recalled Secretary of Administration Sarah Shipman, “it was a jump-off-of-the-
cliff kind of thing to start this.” In early 2014, after deciding to partner with a private sector firm, DOA officials began 
working on a Request for Proposals (RFP), and from the beginning, there was intense time pressure because of the 
gubernatorial election in November. As Connie Guerrero, Deputy Director of DOA’s Office of Personnel Services, 
recalled, in the past, elections had resulted in projects that were not very far along getting shut down, and DOA 
officials wanted to avoid a similar fate for this initiative. This was in part because they felt that the move to the cloud 
was in the state’s long-term interest, but it was also because it was integral to providing basic services, such as 
processing paychecks and paying bills. According to Nancy Ruoff, the Manager of Statewide Payroll and Accounting, 
DOA would run a nightly finance batch that sometimes would not finish until 11 am the next day, prompting fears 
that payments would not go out in time .11 Guerrero added:

We knew we had to move at a fast pace because it was an election year, and if we didn’t get something signed 
before the election, you never know what happens if the party changes… . And really with the situation we 
were in, we couldn’t afford it, because we really needed new hardware. We needed support. 

To expedite the process of drafting the RFP, DOA officials drew on a template that they had obtained from 
colleagues at an Alliance Conference, enabling the agency to release the RFP in June 2014. After reviewing the top 
five proposals, the state’s evaluation committee ranked the submissions based on numerous factors—the two most 
important of which were technical acumen and price—and invited the top two candidates to give oral presentations 
in Topeka in September . They ultimately chose to work with Sierra Cedar, a byproduct of the company’s detailed 
presentation on security practices and the high standards of their service level agreements (including penalties for 
the firm if they did not meet certain performance standards, including limiting outages).12 For its part, Sierra Cedar 
was impressed by the vision of DOA officials. Said Christenson, the Sierra Cedar representative: “With all of the press 
about cloud computing, I would say that they’re [Kansas] ahead of a lot of their peers in the fact that they figured out 
how to tap into it in their own unique way.” The two sides finalized the contract on October 30, 2014, four days before 
the election .13

9 Interview with Brian Christenson, Vice President of Public Sector Solutions, Sierra Cedar, by telephone, June 26, 2018. Unless noted, subsequent 

quotations from and attributions to Christenson come from this interview and follow-up communications by e-mail .

10 For an additional treatment of how state agencies have benefited from moving to the cloud, see Calvin Hennick, “Agencies Eye the Advantages of a Move 

to the Cloud,” State Tech Magazine, September 18, 2017, available at https://statetechmagazine.com/article/2017/09/agencies-eye-advantages-move-cloud 

(accessed on August 10, 2018).

11 Interview with Nancy Ruoff, Manager of Statewide Payroll, Department of Administration, State of Kansas, by telephone, June 26, 2018. Hereafter cited as 

Ruoff interview. Unless noted, subsequent quotations from and attributions to Ruoff come from this interview and group interviews with officials from 

the State of Kansas conducted in 2017 and 2018.

12 Shipman interview; and Christenson interview .

13 FOCUS Project Post-Implementation Evaluation Report, p. 3.
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November 2014 – December 2015: 
The Transition
In mid-November, DOA convened technical support staff from the Office of Systems Management (OSM), the DOA 
division that had been managing the SHARP and SMART systems, and informed them that they had just signed a 
contract with Sierra Cedar . Although there had been rumors about a possible move to the cloud, the announcement 
caught OSM staff off guard. This was in part because they felt a strong attachment to the existing system. “We had 
nurtured this system. We cared deeply about it,” explained Guerrero, who was one of several staff members who 
likened transitioning to the third-party vendor to sending one’s child off to kindergarten. Even though DOA officials 
emphasized that no one was going to lose their job, many OSM staff either feared for their job security or worried 
that, at some level, moving to the cloud was a commentary on their job performance. Recalled Ruoff: “There were a 
lot of questions about, ‘How does this change my job, [and] what will I be responsible for?’” She added, “There were 
some very upset people, who thought, ‘What am I doing wrong, and how am I not doing my job well enough that you 
have to move in that direction?’”

After the meeting with senior agency leaders, OSM staff began discussing how to move forward. Their primary 
concern was how their roles would be redefined. Explained Josh White, the PeopleSoft Administrator at the State 
of Kansas and an OSM staff member: “At the time, they [DOA officials] didn’t quite understand what our new jobs 
might be . That was a bit confusing to everybody because if you were a database administrator but now you have 
no database to administer, what is your job going to be?” After a series of internal conversations, White sought out 
Gigous, the Director of the Office of Systems Management who, at the time, helped to oversee the technical support 
staff, and suggested how they might divide up a number of responsibilities and create new roles (e.g., a Query 
Administrator, a Workflow Administrator, and a UCS Administrator) to clarify the path forward for OSM staff. Gigous 
and DOA leadership responded well to the suggestion, which helped to assuage the concerns of OSM staff.14 

14 Interview with Josh White, PeopleSoft Administrator, Department of Administration, State of Kansas, by telephone, June 21, 2018. Hereafter cited as White 

interview. Unless noted, subsequent quotations from and attributions to White come from this interview and a group interview conducted with officials 

from the State of Kansas on May 18, 2018 .  
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Nonetheless, looking back, Gigous and others suggested that they could have avoided some of this friction had 
they communicated earlier on with OSM personnel about the move to the cloud and integrated them into the 
planning process . Gigous said:

If I could do something different, I probably would have communicated with that particular team a little 
more often . It’s one of those situations where you know what’s happening, [and] you don’t want to have 
those conversations because they’re hard conversations… . I would recommend to anybody else going 
through something like this [that] you bring those people in and help them become part of the solution 
[and] part of the decision . Because I think that it took them a good year or more to really embrace it . They’re 
embracing it, but they still have those hard feeling sometimes .    

Transitioning the Systems
With a clearer plan for the future in place, DOA leadership and staff shifted their focus to making the transition to the 
cloud as quickly and seamlessly as possible . This entailed accomplishing two primary tasks . First, Sierra Cedar and 
Kansas personnel needed to complete a “lift and shift” that transitioned the SHARP, BI Analytics, and PHIRE systems to 
Sierra Cedar’s cloud-based, hosted environment. Second, they had to upgrade the accounting system (SMART) and also 
move that technology to a hosted environment . What’s more, both tasks were 
extremely time-sensitive because the SMART system—which was overdue for 
an upgrade—would become unsupported in just over seven months on June 
30, 2015 .15 

Swinging into action, Sierra Cedar sent a team of consultants to Kansas, 
and DOA transitioned a team of approximately six business analysts and a 
Project Manager, Sunni Zentner, into a new space where they worked closely 
with Sierra Cedar personnel to manage the transitions. On the first day together, Zentner and her counterpart at Sierra 
Cedar facilitated a conversation about peoples’ biggest fears for the project as well as what they hoped to learn . Several 
DOA staff shared their concern that they were relatively new to the system, and as Zentner recalled, one staff member 
expressed the fear that “‘I don’t know what I don’t know’” and “‘I’m scared to death that I’m not going to be successful .’” 
From Zentner’s perspective, that staff member—and the DOA team in general—took comfort from the experience of 
the Sierra Cedar team members, many of whom had completed comparable large-scale transitions in the past .16

Nonetheless, this marked the beginning of an extremely challenging year-long process in which DOA worked 
closely with Sierra Cedar to complete the shift to the cloud. One of the obstacles, as Zentner explained, was 
managing the sheer volume of work, a not insignificant task because, in some instances, DOA personnel supporting 
the project also had to continue meeting their normal day-to-day responsibilities . To make the workload feel more 
manageable, DOA staff attempted, as Zentner explained, to attack their tasks incrementally. “We tried not to get too 
far out in front of ourselves,” Zentner said, “because [it becomes overwhelming] if you look at that mountain of work 
that’s ahead of you .”17 

Another difficulty involved the process of building trust between the Sierra Cedar and DOA teams. While the initial 
meeting in which people described their fears and hopes was helpful, it nonetheless took time for the two teams to 
develop a strong rapport . For their part, DOA personnel wanted to see how invested Sierra Cedar was in the system 
itself. “You care about your system when it’s your baby, so to speak,” White reflected. “Now, somebody else is going to 

15 FOCUS Project Implementation Report, pp. 2 and 7.

16 Interview with Sunni Zentner, Project Manager, Department of Administration, State of Kansas, by telephone, June 25, 2018. Hereafter cited as Zentner 

interview. Unless noted, subsequent quotations from and attributions to Zentner come from this interview and a group interview conducted with multiple 

officials from the State of Kansas on May 18, 2018.

17 Sierra Cedar’s five-phase plan for completing the SMART upgrade—the more challenging component of the project—also facilitated workload 

management. The phases were 1) Plan and Discover, 2) Analyze and Design, 3) Configure and Develop, 4) Test and Train, and 5) Deploy and Optimize. 

Zentner interview; and FOCUS Project Implementation Report, p. 8. 

“There was so much trust that had 
to be taken on widely, whether you 
wanted to trust people or not.” 

– DeAnn Hill
Chief Financial Officer, State of Kansas
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take care of it for you…We were kind of sitting there with watchful eyes [and asking] ‘Are they doing this right, or did 
they get this set up right?’” Other issues that initially affected the relationship were that, in some instances, the two 
sides’ technical terminology did not line up and, in other cases, some of the things that the hosting sales team said they 
could accomplish did not fully anticipate the technical challenges involved in implementation .18 Nonetheless, over time, 
a sense of trust developed—a byproduct of repeated positive interactions and 
what White saw as a shift in the mindset of DOA personnel. He reflected, “As a 
group, we just said, ‘We can’t look at it as ‘us versus them’ anymore .’ … We had 
to say, ‘They’re just an extension of our workforce . They just happen to work 
in Alpharetta, Georgia .’”19

A final challenge involved maintaining a sense of urgency and motivating 
staff to adhere to the timeline for completing the project. To mark progress, 
they had a big countdown checklist in their office where they made an “X” each 
time they finished a task. In addition, they gave out prizes—such as candy and 
trinkets—to personnel who reached critical junctures. Explained Ruoff, “Each 
small success became something to celebrate .” Nonetheless, at one point in summer 2015, the team approached DOA 
leadership about extending the deadline for completing the upgrade to the finance system. However, Shipman—who 
had become Secretary of Administration in July 2015—held the line . She recalled:

There was one meeting where they called me as the [project] sponsor and said, ‘They were kind of behind 
and what are [your] thoughts about really hitting the deadline . I had to make the decision . I said, ‘No we’re 
going to do whatever we have to do .’ We had made too many dates that were set that we couldn’t change 
it, so everybody just stepped up and did it .

Driven by this deadline, all of the work on the transition was completed on schedule by December 2015—marking 
the end of a frenetic and exhausting but ultimately extremely productive year .  

18 Shipman and White interviews .

19 Sierra Cedar, Inc . is based in Alpharetta, Georgia, just outside of Atlanta .

“The work needs to keep moving 
on, and change needs to keep 
happening. Otherwise, we’re going 
to fall behind.” 

– Sarah Shipman
Secretary, Department of Administration 

State of Kansas
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2016-2018: Leveraging the New System
In 2016, with the new hosted systems in place, the State of Kansas began to see significant benefits. Most notably, the 
systems were better . Among other signs of progress, they were having fewer outages, they received more frequent 
updates to their hardware, and the finance batches were being processed far more rapidly. In the past, the overnight 
finance batches sometimes did not get finished until close to noon the following day. What’s more, there was such 
a backlog of requests that, in some agencies, such as the Department of Wildlife, Parks & Tourism, staff would file 
a request and then take a break and do something else while it was being processed . Now, the batches were being 
completed before midnight, and the system could process tickets in real time .20 In part because of this significant 
progress, Kansas received the American Payroll Association’s 2016 PRISM award for Overall Best Practices in Payroll. 
Yet even in accepting the award, Ruoff, the Manager of Statewide Payroll, emphasized that she and her colleagues 
saw significant room for growth. “We talk about being comfortably uncomfortable,” she said. “It’s OK to be excited 
about where you are, but you can’t be satisfied. For us, it’s identifying those initiatives that we really want to pursue. 
It’s having that vision, making the business case, and then making a plan to make it happen .”21  

This comment was emblematic of how DOA officials were approaching their next moves after completing the 
transition to a hosted environment . Initially, as Shipman explained, there was a heavy focus on making sure that 
Sierra Cedar was meeting the expectations of its contract and ensuring that other state agencies were fully briefed 
on and comfortable with the transition .22 In addition, the agency was adjusting to several changes that had occurred 
in parallel to the move to the cloud, one of which was Shipman becoming the Secretary of Administration . A lawyer 
by trade who had previously served as DOA’s Deputy Secretary and Chief Counsel, Shipman initially focused her most 
significant reform efforts on other elements of DOA’s core functions (e.g., procurement and real estate) while she 

20 Interview with DeAnn Hill, Chief Financial Officer, State of Kansas, by telephone, June 25, 2018. Hereafter cited as Hill interview. Unless noted, subsequent 

quotations from and attributions to Hill come from this interview and a group interview conducted with officials from the State of Kansas on May 18, 

2018 .

21 “Kansas Awarded PRISM Award for Payroll System Innovations,” Department of Administration, State of Kansas, October 12, 2016, available at https://

admin.ks.gov/offices/news-events/news-releases/2016/10/12/kansas-awarded-prism-award-for-payroll-system-innovations (accessed on August 5, 2018).
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took the time to familiarize herself with and evaluate the IT system and setup .23 This included reviewing a decision by 
her predecessor to reorganize the finance team by separating the business and technical functions.24 (See Exhibit A 
for an overview of the current organizational structure for DOA’s teams working on the finance and HR systems.) “It’s 
been a huge learning process for me over the past three years on how this team works and what they actually do,” 
Shipman explained . “I didn’t want to get into their day-to-day job and tell them what to do, but through this project, I 
have begun gaining an understanding of those roles and seeing how they work together .” 

Once the system was up and running and Shipman felt that she had a 
better grasp of the setup’s and her team’s strengths and weaknesses, she 
and other DOA officials began exploring ways to leverage its personnel and 
resources more strategically . In particular, they began constructing a new 
recruitment module for hiring, developed mobile applications for employee 
self-service, and worked on new capabilities involving their Business 
Intelligence (BI) analytics and data warehouse. At the same time, there was a sense that DOA was just scratching 
the surface of the potential surrounding the innovations that they could pursue with their increased bandwidth and 
capabilities . To that end, Shipman and her team began putting together an “inventory of possibilities” of all the things 
their new system was capable of accomplishing but had not pursued yet . Yet even having the bandwidth to have that 
dialogue was a luxury that was a byproduct of the new system. Shipman reflected, “We haven’t ever had the time to 
just sit down and look at all those things [the system can do now] and have the conversation about, ‘Okay, what do we 
want to do next?’ I think we’re in that position now .” 

Sustaining Innovation and Preparing for a New Administration 
In 2018, Shipman and her team continued to focus on exploring ways to make better use of their systems and staff 
resources . At the same time, they were placing a greater emphasis on sustaining the new setup moving forward . 
This was in part because of a series of major political developments in the state . Initially, in late January 2018, Kansas 
Governor Sam Brownback—who had been serving in that position since 2011—resigned his post to become the 
United States Ambassador-at-Large for International Religious Freedom.25 DOA officials therefore made a concerted 
effort to connect the hosted HR and finance systems to new Governor Jeff Colyer’s priorities, especially his focus on 
transparency . To that end, DOA launched a new online transparency portal, something that was easier to accomplish 
with the new system in place because the updated software provided them the data they needed, and all DOA had 
to do was develop a compelling way to present the information . More broadly, they tried to embrace the shift as 
an opportunity to showcase their work . “It’s a new opportunity,” Shipman suggested, “to do a little commercial for 
yourself .”

Meanwhile, Shipman and her colleagues were also carefully examining what they needed to do to sustain the 
system moving forward . This included expanding their “inventory of possibilities” and creating other transition 
documents in anticipation of another potential leadership shift following the 2018 gubernatorial election . In addition, 

22 During the transition itself, DOA staff had also remained in regular contact with personnel in other agencies to keep them abreast of progress 

and prepare them for the transition . This communication was so extensive that when Shipman briefed fellow Cabinet members about the move 

approximately eight weeks before the new system went live, none of them knew about it. At first, this alarmed Shipman, but she subsequently realized 

that none of the Cabinet members were aware of the transition because her staff had briefed personnel at lower levels of other agencies so thoroughly. 

23 “Shipman Named New Secretary of Department of Administration,” Office of Public Affairs, Department of Administration, State of Kansas, July 24, 2015, 

available at https://admin.ks.gov/offices/public-affairs/2015/07/24/shipman-named-new-secretary-of-department-of-administration (accessed on August 

12, 2018). 

24 The goal of the move—which continued a long pattern of reorganizations of the finance team—was to enhance internal controls by separating the 

personnel who managed the accounting from those who oversaw its technical needs; nonetheless, some felt that this diminished effective strategic 

coordination . Thus, there was an ongoing debate over whether this was the best way to organize the teams . Shipman interview .

25 Sally Persons, “Kansas Gov. Sam Brownback To Resign on Jan. 31; He Will Join the Trump Admin.,” The Washington Times, January 25, 2018, available at 

https://www .washingtontimes .com/news/2018/jan/25/sam-brownback-kansas-governor-to-resign-on-jan-31-/ (accessed on August 5, 2018).

“I’m learning the questions to ask.” 

– Sarah Shipman
Secretary, Department of Administration, State 

of Kansas
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they were beginning to consider what changes, if any, they wanted to make to their hosting agreement when their 
contract with Sierra Cedar, Inc. was up for renewal in 2019. For example, they were examining different elements 
of the fee and billing structures and considering the possibility of going to the Amazon cloud—a reminder that the 
renegotiation was not an obstacle per se but, instead, another chance to explore opportunities to innovate . As one 
state official said, this was part of having a mindset of “not being satisfied with where we’re at, but always looking 
at where we need to go and analyzing that and then being prepared for those conversations when the opportunity 
arises .”

This forward-thinking approach demonstrated how, even as DOA saw opportunities for growth and would soon 
face significant new inflection points, the agency had already made an enormous impact. Among other signs of 
the agency’s progress, the system changes had generated the expected financial benefits, and many states and 
cities—such as Seattle—were now reaching out to them for advice about moving to the cloud . In close parallel to this, 
Kansas was also organizing a committee with other states to share and discuss best practices in Business Intelligence 
Analytics. Finally, within the state, DOA was able to aid a major state university when a flood in one of its buildings 
damaged its finance and HR servers, which had been kept onsite. Within days, DOA was able to provide guidance to 
bring those systems online via the cloud—a concrete reminder of the virtues of both that technology and the fact 
that Kansas had been a trailblazer as the first state to move its HR and finance systems to that format. As Shipman 
said, “The speeds at which we’re able to be agile and innovative and implement new initiatives is a much shorter 
timeframe than it was previously .”

More broadly, there was a sense that DOA had contributed to a broader culture change in the agency and across 
the state . This stemmed in part from the dramatic increase in interdependence that grew out of the project . Said 
DeAnn Hill, the State of Kansas’s Chief Financial Officer, “There was so much trust that had to be taken on widely, 
whether you wanted to trust people or not . If you didn’t trust them, it wasn’t going to happen . You just had to, by 
osmosis, trust people.” It also was a byproduct of DOA’s increased enthusiasm for and confidence in their ability 
to leverage changes moving forward . Said Guerrero, “Whatever comes next in the technology world, we won’t be 
as afraid to leap into that if we think it’s the right thing to do to keep our systems going and successful .” And this 
reflected what was perhaps the most valuable insight from the project—a growing recognition of the critical role that 
innovation plays in realizing DOA’s mission . As Shipman concluded, “The work needs to keep moving on, and change 
needs to keep happening . Otherwise, we’re going to fall behind .”
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Exhibit A: Organizational Charts for the 
Kansas Department of Administration

The Kansas Department of Administration—which supports other agencies in a variety of realms, including 
procurement, facilities management, and IT—was reviewing a decision to reorganize the finance team by separating 
the business and technical functions .

Source: Personal communication by e-mail with Sarah Shipman, Secretary of Administration, State of Kansas, 
August 17, 2018.
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On January 1, 2011, Rick Snyder was inaugurated as Governor of Michigan amid one of the starkest economic periods 
in state history . From 2000 to 2009, incomes in the state plummeted from being the 18th-highest in the country 
to 38th place, a decline that only a few states had experienced since the Great Depression . What’s more, in 2009, 
Michigan became the first state in 25 years to eclipse 15 percent unemployment. Finally, numerous companies 
and municipalities (including General Motors and Detroit) had declared or were on the brink of bankruptcy . For the 
Michigan economy, the 2000s were a “lost decade .”1 

Michigan’s economic woes had a pernicious impact on state employees . The loss of revenue resulted in the budget 
becoming “structurally broken,” forcing the state to implement “early outs” and furloughs and eliminate training . 

Thus, when Snyder declared that “The reinvention of Michigan must not leave anyone behind,” he was referring 
to not only the hundreds of thousands of Michiganders who had lost jobs but also the tens of thousands of state 
employees serving them .2 

Snyder therefore introduced the concept of “Relentless Positive Action”—an idea which emphasized optimism, 
creativity, and collaboration .3 It also required a concrete focus on employee engagement and professional development . 

1 Tom Gantert, “Michigan’s ‘Lost Decade’ Was Historic,” Cap Con, October 6, 2014, available at https://www.michigancapitolconfidential.com/20563 

(accessed on July 20, 2018); Ben Rooney, “Michigan Unemployment Tops 15%,” CNN Money, July 17, 2009, available at https://money .cnn .com/2009/07/17/

news/economy/state_unemployment_report/ (accessed on July 20, 2018); and Chris Isidore, “GM Bankruptcy: End of an Era,” CNN Money, June 2, 2009, 

available at https://money .cnn .com/2009/06/01/news/companies/gm_bankruptcy (accessed on July 20, 2018) . 

2 Peter Luke, “Gov . Rick Snyder Delivers Inaugural Address: ‘The Reinvention of Michigan Must Not Leave Anybody Behind,’” Michigan Live, January 1, 2011, 

available at https://www .mlive .com/politics/index .ssf/2011/01/rick_snyder_inaugurated_as_mic .html (accessed on July 20, 2018); and Interview with Jeff 

Bankowski, Chief Performance Officer, State of Michigan, by telephone, April 6, 2018. Unless noted, all quotations from and attributions to Bankowski 

come from this interview and follow-up phone and e-mail communications .

3 Rick Snyder, “Relentless Positive Action To Reinvent Michigan,” The Huffington Post, October 31, 2012, available at https://www.huffingtonpost.com/gov-

rick-snyder/relentless-positive-action_b_1846907 .html (accessed on July 20, 2018) .

Relentlessly Engaged: The State of Michigan’s Employee 
Survey and The Office of Performance and Transformation 
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Explained Jeff Bankowski, who in 2016 became the State of Michigan’s Chief Performance Officer, this reflected Snyder’s 
“fundamental belief that, if the number-one leading [performance] indicator is citizen and customer satisfaction, 
there’s one step before that, and that’s employee engagement .” Thus, upon 
taking office, Snyder initiated efforts to create an employee engagement 
survey and explore opportunities to enhance collaboration among different 
state entities involved in training and process improvements—all of which was 
in service of a larger transformation that prioritized innovation, collaboration, 
regulatory reinvention, and ultimately better customer service for the citizens 
of Michigan .4 

While this strategy was logical, Snyder and his team would have to address 
challenging questions . Would the survey serve as a catalyst for long-term 
change or quickly pass as a “flavor of the month?” When it came to structural 
change, would offices accustomed to operating independently collaborate to 
identify opportunities for process improvements, regulatory reinvention, and other enterprise-wide change? Could 
Snyder and his team make the case that the reforms were worth sustaining across administrations and over time? 
Simply put, could “relentless positive action” catalyze Snyder’s vision for “reinventing Michigan?”

4 Tanya Baker, “Reinventing Michigan: Creating ‘Good Government,’” Medium, July 18, 2018, available at https://medium .com/@RickSnyder/reinventing-

michigan-creating-good-government-9d94fbb9a628 (accessed on August 9, 2018) .

“The way I think about OPT 
is they’re like an innovation 
organization, but they’re looking 
through a lens of risk, quality, and 
cost.” 

– Rich Baird
Senior Advisor 

Governor’s Office, State of Michigan
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Background
The 11th-largest state in the country based on total land and water area, Michigan is home to approximately 9 .9 
million people and was the eighth-most populous state in the country in 2011 .5

The state—which had more than 47,000 employees and an annual budget of close to 47 .5 billion dollars—was 
led by Snyder, a Republican who described himself as “one tough nerd” and became governor following a successful 
career in the private sector during which he developed a deep appreciation for the importance of employee 
engagement .6 A Certified Public Accountant, Snyder began his career at Coopers & Lybrand and later served as the 
President and Chief Operating Officer of the computer company, Gateway.7 At both of those companies, Snyder was 
involved in the design and implementation of employee surveys. The survey at Gateway was especially significant 
because the company grew from approximately 600 to 13,000 personnel during Snyder’s tenure there from 1991 to 
1997 .8 Snyder reflected, “I brought in the survey because we needed to…figure out how to have a strong culture of 
continuous improvement .”9

5 Josh Barnes, “Michigan’s Population Continues To Drop Slightly, U .S . Census Bureau Says,” Michigan Live, December 21, 2011, available at https://www .

mlive .com/news/index .ssf/2011/12/michigans_population_continues .html (accessed on July 22, 2018); and Paul Mackun and Steven Wilson, “Population 

Distribution and Change: 2000 to 2010,” U .S . Census, March 2011, available at https://www .census .gov/prod/cen2010/briefs/c2010br-01 .pdf (accessed on 

July 22, 2018) .

6 Bankowski interview .

7 In 1998, Coopers & Lybrand merged with Price Waterhouse and became Pricewaterhouse Coopers. “History and Milestones,” PwC, available at https://

www .pwc .com/us/en/about-us/pwc-corporate-history .html (accessed on August 17, 2018) . 

8 Nathan Bomey, “Rick Snyder on His ‘Fish and Lettuce’ Days at Gateway,” Detroit Free Press, April 13, 2015, available at https://www .freep .com/story/money/

business/michigan/2015/04/13/rick-snyder-gateway-venture-capitalist-michigan-jobs/25725111/ (accessed on August 9, 2018); and Interview with Rick 

Snyder, Governor, State of Michigan, and Rich Baird, Senior Advisor, Governor’s Office, State of Michigan, by telephone, August 9, 2018. Hereafter cited as 

Snyder and Baird interview . Unless noted, subsequent quotations from and attributions to Snyder and Baird come from this interview . 

9 Bankowski interview; “Meet the Governor,” Office of Governor Rick Snyder, State of Michigan, available at  https://www .michigan .gov/

snyder/0,4668,7-277-70766_57579---,00 .html (accessed on July 21, 2018); “Governor Rick Snyder Receives AICPA Outstanding CPA in Government Impact 

Award,” AICPA, August 11, 2014, available at https://www .aicpa .org/press/pressreleases/2014/governor-rick-snyder-receives-aicpa-outstanding-cpa-in-

government-impact-award .html (accessed on July 21, 2018); “Venture Capitalist Rick Snyder Exploring Governor’s Race,” Crain’s Detroit Business, March 20, 

2009, available at http://www .crainsdetroit .com/article/20090320/EMAIL01/303209986/venture-capitalist-rick-snyder-exploring-governors-race (accessed 

on July 21, 2018); and “From Venture Capital To Capitol Venture: A Q&A with Gov. Rick Snyder, BGS ’77/MBA ’79/JD ’82, and Professor Tom Kinnear,” 

Dividend, Fall 2011, p . 22, available at https://deepblue.lib.umich.edu/bitstream/handle/2027.42/108213/2011-fall-dividend.pdf?sequence=1 (accessed on 

July 21, 2018) .
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2011-2013: Launching the Employee 
Engagement Survey
In 2011, Snyder created the Office of Good Government (OGG), a new entity in the Department of Technology, 
Management and Budget (DTMB) tasked with improving “Strategy and Performance” and increasing “Employee 
Engagement .” OGG would help departments maintain monthly scorecards and strategic plans, create publicly facing 
dashboards, and establish leadership development and employee recognition programs .10 

However, it first laid the groundwork for future transformation by launching an employee survey—a move that 
reflected Snyder’s emphasis on employee engagement but also forced the office to confront several challenges. First, 
in the constrained fiscal environment, there were no funds for the initiative. OGG therefore applied for and obtained 
a $250,000 grant from the W.K. Kellogg Foundation. Another obstacle involved assuaging peoples’ concerns about 
privacy. Although the survey would be anonymous, many employees and union officials expressed what Bankowski 
described as a “fear of retaliation” if they responded to questions candidly . Following a competitive Request for 
Proposals (RFP) process, the state partnered with Pricewaterhouse Coopers (PwC) to design and implement the 
survey .11 This provided additional protection because PwC employed the “Rule of Ten,” meaning that, at a minimum, 
data would be aggregated from ten respondents . “We have overly communicated,” said Robert Tate, a PwC Managing 
Director, “to make sure that people feel comfortable that this process is treated with complete anonymity .”12

Finally, OGG had to combat the view that the survey would not have staying power . Brom Stibitz, DTMB’s Chief 
Deputy Director, explained that, when an initiative like this is introduced, long-time state employees who have been 
through numerous administrations tend to react tepidly . Stibitz elaborated: “There’s a lot of eye rolling, and [people 
think], ‘Oh, here we go again . Flavor of the month . We’ve been through this . Every new governor comes in, and they 

10 Interview with John Fitzpatrick, James Willems, Michael Zingsheim, Mary Lou Keenan, and James Butler, State of Michigan, by telephone, June 19, 2018. 

Hereafter cited as Fitzpatrick interview .

11 The PwC Public Sector division recently changed its name to Guidehouse . For additional details, see Guidehouse, available at https://guidehouse .com 

(accessed on August 23, 2018) . 

12 Interview with Robert Tate, Michael Tosh, and Christina Vanecek, Pricewaterhouse Coopers, by telephone, July 16, 2018 . 
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have their new thing . And it’s a big splash . And then within a year, everyone has forgotten about it .”13 OGG and other 
state officials therefore aggressively promoted the survey. This included a video from Snyder in which he emphasized 
his interest in employees’ feedback, communications from cabinet members, and a coordinated effort involving 
departments heads and managers to disseminate information about the survey . The key to the strategy was Snyder’s 
message that the survey was “of paramount importance” because it was creating a foundation for long-term reform . 
He reflected, “The survey is an important tool to say, ‘To be successful, you’ve got to have an engaged employee 
workforce of people excited about what they’re doing and enjoying what they’re doing .’” 

The First and Second Surveys
In 2012, Michigan completed the first employee survey, and in a positive sign, 88 percent of respondents signaled 
that they intended to stay with the state . Nonetheless, only 58 percent of the 47,139 state employees who were 
invited to participate responded .14 What’s more, the culture change the survey was intended to create was in its 
nascent stages—a point that came into sharp relief when Snyder reviewed the data with his Cabinet, and the leader 
of an agency that had not performed well expressed his wish that the governor had shared the data with him 
privately . Snyder responded that he was not blaming anyone and that the most important thing was to use the data 
as a basis for improvement .  

In response to the results from the 2012 survey, OGG had each department 
create employee engagement plans . (See Exhibit A .) Agencies took this 
seriously because the governor asked about these plans when meeting 
with cabinet members, and there was a series of committees—including an 
executive committee made up of the Lieutenant Governor and other senior 
state officials—that enhanced accountability. From Stibitz’s perspective, this 
setup in which the governor emphasized the significance of enacting reforms 
and agencies and departments then took action at the local level was integral 
to ensuring that the employee engagement action survey led to meaningful 
change . For example, in DTMB, Stibitz’s agency, the action plan created after the 
2012 survey focused on five key areas: “leveraging existing departmental communication,” “enhancing communication 
from executive leadership,” “facilitating skill development through communication with managers and supervisors,” 
“encouraging employees to communicate with leadership,” and “developing opportunities for leadership, mentoring, 
and skills development .” “You have the enterprise push,” summarized Stibitz, who emphasized the importance of 
executive support and sponsorship, “and then the rubber meets the road at the local level [with] implementation of 
this .”   

These strategies contributed to significant progress. In 2013, the response rate increased from 58 percent to 68 
percent, and individual agencies made impressive headway .15, 16 More broadly, that agencies were embracing the 
engagement strategies signaled that the survey was seeding long-term change . As Rich Baird, a Senior Advisor in the 
Governor’s Office, explained, “[The] survey itself is not the instrument of culture change. Ultimately, it is what you do 
with it .” Michael Zingsheim, an Engagement Specialist in OGG, concurred, emphasizing that, “Employee engagement 
is not a one-off thing. It’s an everyday thing. It takes an ongoing commitment.”

13 Interview with Brom Stibitz, Chief Deputy Director, Department of Technology, Management, and Budget, State of Michigan, June 26, 2018 . Hereafter cited 

as Stibitz interview . Unless noted, subsequent quotations from and attributions to Stibitz come from this interview, a group telephone interview in which 

he participated on April 4, 2017, and follow-up communications by phone and e-mail .

14 “2012 Employee Engagement Survey,” State of Michigan, available at https://www .michigan .gov/documents/ogg/SoM_2012_Overall_Report_6_20_12_

FINAL_521903_7 .pdf (accessed on July 24, 2018) .

15 “2013 Employee Survey,” State of Michigan, available at https://www .michigan .gov/documents/ogg/SoM_2013_Overall_ReportFinal_521901_7 .pdf 

(accessed on July 24, 2018) . 

16 In some instances, logistical challenges had prevented people from responding. For instance, nurses in the Department of Military and Veterans Affairs 

had not been able to leave their patients, and many state employees who worked in the field (e.g., police officers and inspectors) did not have access to 

computers and e-mails . OGG worked with agencies to ensure that employees had the time and technology to respond .

“The survey itself is not the 
instrument of cultural change. 
Ultimately, it is what you  
do with it.” 

– Rich Baird
Senior Advisor 

Governor’s Office, State of Michigan
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This pointed to the survey’s deeper significance: it was facilitating a bigger shift in the state’s culture that would be 
foundational for engaging in more significant reform. This included asking questions about trust that could enhance 
employee-manager relationships as well as establishing the connection between engagement and productivity .17 As 
Bankowski noted, “Employee engagement is the strong and positive connection between a person and his or her job . 
It inspires significant outcomes of real value. When our employees are truly engaged, they have a desire to act and 
apply discretionary effort to drive business outcomes and the State of Michigan reaches its full potential.” Finally, 
there were a series of questions about procedural barriers to progress that initially received relatively low scores . 
This helped strengthen the case for more extensive work focused on process improvements and transformation . 
Thus, as Bankowski said, “The survey results—that data—gave us the foundation or the call to action to create this 
larger transformation movement .”  

17 In particular, there were questions about the percentage of employees who agreed that “Department leadership is trustworthy” and that “My colleagues 

go beyond what is expected for the success of the State of Michigan.” In 2013, 43 percent of employees agreed with the first statement, and 60 percent 

agreed with the latter . This was below the respective services benchmarks of 57 percent and 70 percent . “2013 Employee Survey,” State of Michigan . 
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Scaling Impact and  
Creating OPT: 2014-2016
Buoyed by this “call to action,” state officials explored new ways to enhance engagement and pursue process 
improvements, transparency, and large-scale transformation . This included completing a third employee survey in 
2015 in which the response rate rose to 71 percent, and the average employee engagement score climbed from 3 .83 
to 3 .91 .18 What’s more, OGG launched leadership and management development programs; introduced employee 
recognition programs, such as recognition coins for exceptional performers; 
and organized quarterly “Talking Reinvention” events featuring guest speakers 
focused on engagement and professional development .19 

The success of the employee survey led to new strategies to measure 
impact, including DTMB’s customer satisfaction survey . As Stibitz explained, 
after receiving the results of the employee engagement survey, one of the 
things that DTMB’s leaders realized was the need to update the agency’s 
strategic plan . They therefore decided to reinvigorate that exercise, which led 
to the decision to create a customer satisfaction survey to obtain feedback about the array of services—ranging from 
IT to procurement to facilities management—that DTMB provided to the state’s 47,000-plus employees . 

The customer satisfaction survey—which was first implemented in 2015 and was also carried out in partnership 
with PwC—yielded valuable data . As a whole, the agency received a 56 percent customer satisfaction rate . This 
created a catalyst to change communications, engage in lean process improvement, develop dashboards and new 
decision-making tools, increase transparency and accountability, and establish a network of change champions . 

18 “2015 Employee Engagement Survey,” State of Michigan, available at https://www .michigan .gov/documents/ogg/SoM_2015_Overall_Report_

Final_521899_7 .pdf (accessed on July 26, 2018) .

19 “Recognition Coins,” Office of Performance and Transformation, State of Michigan, 2018, available at https://www .michigan .gov/opt/0,5880,7-338-

80522_71662---,00 .html (accessed on July 24, 2018); and “Annual Report Fiscal Year 2017 Building Performance Excellence in Our First Year,” State of 

Michigan, December 5, 2017, pp . 6-9, available at https://www .michigan .gov/documents/opt/FINAL_FY2017_OPT_Annual_Report_611092_7 .pdf (accessed 

on August 1, 2018) .

“The way to start a transformation 
is to show respect for people and 
remove fear.” 

– Jeff Bankowski,
Chief Performance Officer 

State of Michigan
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At the same time, the agency sought to understand data that initially was difficult to interpret. For example, 
numerous agencies complained about procurement card limits . This was a thorny issue because, while DTMB 
centrally administered procurement cards, the spending limits were set by individual agencies . DTMB strove to 
communicate this to individual agencies but nonetheless sought to implement changes from their side—such as 
creating sleeves for the procurement cards with valuable contact information printed on them—that could enhance 
customer performance. The response reflected an evolution among the staff in DTMB who administered the 
procurement cards. “Their initial reaction,” recalled Kelly Manning, the Director of DTMB’s Office of Organizational 
Performance Management, “was, ‘We need to really define who we are.’” However, as Manning added, “they came 
around to saying, ‘You know what? We own this program, we’ll take the feedback that we get and work with our 
liaisons to improve the whole experience .’”20, 21

From Stibitz’s perspective, this dialectic process reflected the broader value of the employee engagement and 
customer satisfaction surveys . For one thing, he noted, a “positive feedback loop” had formed between the two 
initiatives, as he and agency officials compared data and insights from the two surveys and used that information 
to enhance multiple outcomes . “We’re never going to be able to maximize customer satisfaction,” he explained, “if 
we’re not also maximizing employee engagement .” In addition, the increasingly large amount of statistical data that 
he and his staff were collecting and analyzing enabled them to quantify sentiments and concerns, whereas, in the 
past, they had had to rely on anecdotal information. He reflected, “We always think, ‘You can’t have real data on how 
people are feeling .’ But we do have real data, and it’s meaningful, and it actually helps us improve and target where 
we’re working .” This was all the more important in an agency with 3,000 employees and numerous, highly varied 
subdivisions, each of which had different cultures. “It’s really good data,” concluded Stibitz, who emphasized the 
importance of being flexible in working with different divisions, “for you to keep a pulse on how you’re doing.”

Creating the Office of Performance and Transformation
The highest priority for Snyder and his team was exploring ways to create synergies across offices involved in 
engagement, performance, and training. A key figure in this effort was Bankowski, who, in January 2015, left the 
private sector—where he had more than 20 years of experience in financial and audit management—to become 
Michigan’s Chief Internal Auditor .22 Bankowski directed the Office of Internal Audit Services in the State Budget Office, 
an entity that is “responsible for providing internal audit services to the executive branch departments of Michigan 
state government .”23 Thus, Bankowski was expected to familiarize himself with the processes of different government 
agencies and, if possible, identify ways to “improve the state’s operations .”24

One pattern that struck Bankowski and his colleagues was that there were multiple offices in different agencies 
that were focused on “continuous improvement” but operating in “silos .” As Bankowski noted, the formation of these 

20 Interview with Brom Stibitz and Kelly Manning, Department of Technology, Management, and Budget, State of Michigan, by telephone, April 4, 2017. 

21 Stibitz felt that the purchasing card issue was just one indicator of a bigger problem: there were numerous services that DTMB offered (e.g., purchasing 

cards, procurement, and facilities) where DTMB was the primary provider of the central service but local agencies played a role. State employees filling out 

the survey often did not know if a source of frustration was DTMB or their own agency . Thus, the purchasing card issue functioned as “a canary in the coal 

mine .” DTMB recognized, as Stibitz said, “that they couldn’t control for [what other agencies did] . So, DTMB put a renewed emphasis on communicating 

roles and responsibilities and educating agencies on what they did .”

22 Justin A . Hinkley, “The Auditor, The Bureaucrat: A Push for Lean Government,” Lansing State Journal, November 2, 2015, available at https://www .

lansingstatejournal.com/story/news/local/capitol/2015/11/02/mike-zimmer-and-jeff-bankowski-push-for-efficient-government/74230798/ (accessed on 

July 26, 2018) .

23 “Office of Internal Audit Services,” Office of Performance and Transformation, State of Michigan, 2018, available at https://www .michigan .gov/

opt/0,5880,7-338-76310---,00 .html (accessed on July 26, 2018) . 

24 “Jeffrey Bankowski Named Chief Internal Auditor for the State of Michigan,” Department of Technology, Management and Budget, State of Michigan, 

January 12, 2015, available at https://www .michigan .gov/dtmb/0,5552,7-358-82546_9352-345105--,00 .html (accessed on July 26, 2018) . 
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divides is inevitable in a large state like Michigan that has 17 principal departments and more than 47,000 employees . 
Nonetheless, from Bankowski’s perspective, these “invisible barriers” were limiting . “You don’t have very many 
departments that go across all agencies and have what I would call an enterprise focus,” Bankowski said. “…There’s 
very few cross-functional or collaboration mechanisms .” 

The dialogue soon coalesced around trying to create an office that could establish an enterprise-wide focus on 
continuous improvement. State officials were interested in combining four groups: the Office of Good Government 
(OGG) in DTMB; the Office of Regulatory Reinvention (ORR), which was in the Department of Licensing and Regulatory 
Affairs and “is in charge of overseeing the administrative rulemaking process 
for each department in the State of Michigan”; the Office of Internal Audit 
Services, which, as Bankowski noted, “was providing consulting services to 
improve services to citizens”; and a series of teams in LARA and other agencies 
that were focused on lean process improvements .25 The idea occurred to 
administration officials that the offices might be integrated into a single 
entity that could foster a culture of continuous improvement . To Snyder, creating OPT was a logical extension of the 
transformation that had begun with the employee engagement survey and OGG . He explained, “OPT was really a good 
way to say, ‘Now that we’ve…started things [and] we know they’re working well, can we continue this improvement by 
consolidating them and…scale it out and make it more institutional in a positive way?’”

As they began exploring this idea, Bankowski and his colleagues had to navigate a “turf war” surrounding who 
would be included in OPT and how to fund it. There was significant debate over which and how many of the lean 
process teams from different agencies would be included in OPT. As Bankowski explained, bringing together all of 
these employees would create the risk that some of the affected departments would feel that they had lost resources 
(including the funding for those personnel) and therefore force the new office to confront the thorny question of how 
to commit “that time back to them for their improvement efforts.”

Nonetheless, the Snyder Administration felt that it was critical that the lean process improvements be accessible 
to all agencies, not just groups that already had trained personnel . They decided to employ a “hybrid approach” in 
which the lean personnel from LARA—which, as Bankowski noted, had had several breakthrough improvements—
and other lean teams that were enthusiastic about creating an enterprise methodology would join OPT; at the same 
time, the state would leave individual team members in other agencies but formalized a “Lean Council” chaired by 
OPT so that they could familiarize themselves with the enterprise approach . This ensured that OPT was disseminating 
best practices across the state. “We want to be able to teach people to fish,” Bankowski said, “rather than just give 
them a fish.”

As they refined the plan for OPT, Snyder and his staff obtained a grant from the National Governor’s Association to 
study how other states had designed similar offices. Bankowski was part of a team that analyzed the work of seven 
states .26 One of the takeaways from this research was that initiatives like these were difficult to sustain if they were 
housed in the governor’s office. This was primarily because there was a strong possibility that the next administration 
would decide not to maintain the office. 

25 “Welcome to the Office of Regulatory Reinvention,” Office of Performance and Transformation, State of Michigan, 2018, available at https://www .

michigan .gov/opt/0,5880,7-338-35738---,00 .html (accessed on July 26, 2018) .

26 For additional details, see “Governors Use Data To Drive Effective Decision Making,” National Governors Association, April 12, 2016, available at https://

www.nga.org/news/governors-use-data-to-drive-effective-decision-making/ (accessed on August 17, 2018); and “Learning Lab on Innovations in the Use 

of Data in Policymaking,” National Governors Association, May 20, 2016, available at https://classic .nga .org/cms/home/nga-center-for-best-practices/

meeting--webcast-materials/page-ehsw-meetings-webcasts/col2-content/main-content-list/learning-lab-on-innovations .html (accessed on August 17, 

2018) .

“If everything we did worked, we 
wouldn’t be doing our job.” 

– Rick Snyder
Governor of Michigan
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Snyder therefore decided to position OPT in the State Budget Office in DTMB where it would be staffed primarily 
by career civil servants as opposed to executive office staff whose appointments would expire on the last day of the 
Governor’s term . This would help insulate OPT from political pressure .27 “You can’t bullet-proof anything,” acknowledged 
Stibitz, DTMB’s Chief Deputy Director; nonetheless, housing OPT in DTMB 
made it more likely to persist in a new administration . A departmental 
reorganization can be a time-consuming process that, as Stibitz added, would 
create an opportunity “for [other] agencies to weigh in and say, ‘No, OPT is 
actually helpful to us . Don’t get rid of it .’”

This laid the foundation for the establishment of OPT, the creation of 
which was announced in an Executive Order in February 2016 . OPT would 
bring together OGG, ORR, and the Office of Internal Audit Services. The order 
also established the Center for Reinventing Performance in Michigan, which would bring together the lean process 
improvement personnel from LARA and other agencies. Because the office would be housed in the State Budget 
Office, Bankowski, who was designated as OPT’s Director, would report to the State Budget Director; however, there 
would also be a “dotted line” connecting him with the Cabinet Secretary, which would facilitate coordination with the 
Governor’s Chief of Staff. (See Organizational Chart in Exhibit B.) “This reorganization builds a stronger network that 
will allow offices and departments with similar goals to better work together,” said Snyder. “By creating a venue for 
these groups to support each other, it ultimately helps to ensure both Michigan residents and state employees have 
improved access to accountable and effective government services.”28

27 They also branded the office as being focused on “principles of performance excellence and transformation,” including focusing on process 

improvements, engaging people through transparency, and providing effective services. As Bankowski noted, these are principles that “any governor is 

going to want to focus on .”

28 Executive Order No. 2016 – 4, Creation of Office of Performance and Transformation, State of Michigan, available at https://www .michigan .gov/

documents/snyder/EO_2016-4_512748_7 .pdf (accessed on July 23, 2018);

“To be successful, you’ve got 
to have an engaged employee 
workforce.” 

– Rick Snyder
Governor of Michigan
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March 2016 – December 2017:  
Standing-Up OPT
Bankowski and his team soon shifted their focus to standing up OPT . To some extent, this was a logistical challenge: 
personnel from different offices had to be brought together in a new space. It also required assuaging the concerns 
of union officials, particularly as it related to the portion of OPT that focused on lean process improvements. As 
Bankowski noted, “People always think lean process improvement means fewer and fewer jobs . And that’s not at 
all what our focus is. Our focus is on the best service and generating the most benefit.” Another difficulty involved 
reassuring staff who found the move jarring. This was a significant concern for personnel who transitioned from 
LARA, a revenue-generating organization, to OPT, which was still trying to discern its long-term funding strategy .29 As 
Holly Grandy-Miller, the Director of Reinventing Performance in Michigan, observed, “It’s a huge shock to the system 
to say, ‘You are going to have to step out off of this ledge where we don’t have the money yet.’”30 

The biggest early challenge was how to create synergies among teams that had previously been operating in 
silos. To enhance collaboration, Bankowski had monthly all-employee meetings where the different units would 
explain what they did and Bankowski attempted to highlight the parallels across their work . Nonetheless, there was 
initially skepticism among some staff regarding how effectively they could work together. This was especially true 
for personnel from the Office of Internal Audit Services and Reinventing Performance in Michigan (RPM). Early on, 
there was a suggestion that the auditors participate in every lean process improvement, a proposal that prompted 
pushback from RPM. To some extent, this reflected general unease with the auditing process. As Melissa Castro, 
the Lean Projects and Training Division Director for OPT, said, “Nobody ever says, ‘Yay, an auditor is coming .’” It also 
stemmed from concern about how the auditor’s presence might alter the exercise . As Castro explained, the success 
of the process improvement initiatives hinged on personnel mapping how they completed a task, even if it involved 
deviating from official protocol; in an auditor’s presence, they were more likely to describe how the process was 
supposed to occur, thereby diminishing the benefit of the exercise. 

29 OPT’s initial budget included funds from agencies providing personnel as well as the Governor’s office.

30 Interview with Holly Grandy-Miller and Melissa Castro, Office of Performance and Transformation, State of Michigan, by telephone, June 20, 2018. 

Hereafter cited as Miller and Castro interview . Unless noted, subsequent quotations from and attributions to Miller and Castro come from this telephone 

interview .
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OPT and RPM brokered a compromise where they could explore how to work together more effectively down the 
road. Meanwhile, Bankowski worked with personnel from the audit office to rebrand their work from being seen as 
a punitive entity that operated with a “gotcha mentality” to a consultative group that employed “a trusted advisor 
approach .” To that end, the audit team eliminated the practice of operating from their desks and waiting for other 
agencies to send them data . Instead, they prioritized going to those groups, a change which, as Bankowski explained, 
emphasized becoming “a lot more process-oriented” and therefore helped to create a synergy with the lean group .31 
That procedural connection soon paid dividends in a concrete way: in Flint, a city that is still trying to recover from 
a crisis involving a tainted water supply, the audit team partnered with local elected officials to improve the process 
for responding to large reimbursement requests, while RPM helped to streamline the process of replacing service 
lines .32 Thus, the Snyder Administration’s early focus on engagement had led to broader change that was facilitating 
collaborative work that transcended traditional boundaries. Bankowski reflected, “Back at the beginning, one of the 
long-term visions for OPT was to be a trusted advisor to state departments . What OPT has done through Flint and 
others is start to extend that connection into municipalities .” 

OPT’s Impacts and “Return on Net Benefits”
This partnership was just one example of the significant impact OPT made in its first year. Among others: OGG 
completed the fourth employee engagement survey and achieved a response rate of 76 percent, a figure that is on 
par with the performance of top private-sector firms.33 As Snyder noted, PwC had initially benchmarked Michigan’s 
performance against other public sector organizations, but after the third survey, they shifted the comparison to 
private sector entities because Michigan was dramatically outpacing their counterparts in government . In addition, 
ORR spearheaded the elimination of 41 obsolete state-commissioned reports, which collectively cost hundreds 
of thousands of dollars .34, 35 OPT also began producing the “Good Government Newsletter,” which overviewed 
performance and transformation efforts and “is one of the most read e-mails in state government.” Other significant 
accomplishments included distributing approximately 1,600 leadership recognition coins, creating a five-year 
strategic plan for the office, training 833 people in lean process improvements, and expanding the work of an 
Enterprise Risk and Control Committee to enhance risk management .36, 37 

More broadly, there was a sense that OPT had discovered productive and previously unrealized efficiencies that 
provided the state an invaluable asset. This was in part because of how effectively the entities partnered with one 
another. “They all feed off each other,” observed Ken McFarlane, the Chief Deputy Director of the Department of 

31 As Bankowski noted, a productive synergy had also developed between ORR and the lean teams. In particular, in many instances, state officials had 

been reluctant to revise certain processes because they were stipulated in legal statues . However, ORR’s attorneys helped to interpret the intent of those 

statutes (not just their precise stipulations), which provided an opportunity to incorporate the insights of the lean transformation teams to modify and 

streamline processes .

32 “Flint Water Crisis Fast Facts,” CNN, April 8, 2018, available at https://www.cnn.com/2016/03/04/us/flint-water-crisis-fast-facts/index.html (accessed on 

August 3, 2018) .

33 “2017 Employee Survey,” State of Michigan, available at https://www .michigan .gov/documents/ogg/SoM_2017_Overall_Report_4 .6 .17_FINAL_560049_7 .pdf 

(accessed on August 3, 2018); and Bankowski interview .

34 Interview with Holly Grandy-Miller and Katherine Sowton, Office of Performance Transformation, State of Michigan, by telephone, June 28, 2018. 

Hereafter cited as Grandy-Miller and Sowton interview . Unless noted, subsequent quotations from and attributions to Sowton come from this interview .

35 Historically, ORR had been heavily focused on rules promulgation; however, as Katherine Sowton, an ORR official, explained, the transition to OPT 

provided better access to Snyder and his staff, which made it easier for OPT to devote energy to reducing unnecessary regulations. For example, ORR was 

able to obtain legislative and gubernatorial approval for the elimination of these obsolete reports . Grandy-Miller and Sowton interview .

36 For additional details on OPT’s accomplishments in its first year, see “Annual Report Fiscal Year 2017 Building Performance Excellence in Our First Year,” 

State of Michigan, December 5, 2017, pp . 6-9, available at https://www .michigan .gov/documents/opt/FINAL_FY2017_OPT_Annual_Report_611092_7 .pdf 

(accessed on August 1, 2018) .

37 From Bankowski’s perspective, the recognition coins and the work of the Enterprise Risk and Control Committee were especially significant. The coins 

stood out because they provided a meaningful, positive experience . They only cost approximately three dollars each but represented a powerful way 

to reward high-performing personnel. The value of the Enterprise Risk and Control Committee—which had representatives from the Governor’s office, 

DTMB and other agencies, and private firms—lay in the fact that it helped to create a bridge to the private sector and reinforced an enterprise-wide 

approach .
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Agriculture and Rural Development, adding, “Risk is covered, engagement is covered, and efficiency is covered. 
That’s a pretty good three-legged stool .”38 It was also because the offices that made up OPT had brought a new and 
invaluable perspective to state government . Explained Baird, the Governor’s Senior Advisor, “The way I think about it 
is they’re like an innovation organization, but they’re looking through a lens of risk, quality, and cost .” 

This pointed to a critical insight: as Bankowski explained, OPT was less focused on its Return on Investment per se 
but instead placed a greater emphasis on what they called “a return on net benefits.” This was in part because OPT 
(and Michigan in general) had placed a great emphasis on protecting state employees, especially when it came to lean 
process improvements. In other contexts, those exercises had led to layoffs, 
but Michigan was committed to retaining and investing in its personnel . “The 
way to start a transformation,” Bankowski emphasized, “is to show respect for 
people and remove fear .” In addition, some of the things that OPT was trying 
to change (e.g., the state’s culture) were intangible and therefore difficult 
to capture in a straightforward cost-benefit analysis. But, above all, OPT 
personnel believed that a focus on “a return on net benefits” was the best way 
to measure themselves and their progress against the state’s priorities and the governor’s strategic vision . Bankowski 
reflected, “We try to focus on what are the main priorities that the governor is focused on, and that the legislature has 
given us guidance on, as well as the Enterprise Risk and Control Committee . There’s generally some big [and] really 
important goals . As long as we’re focused on those, we think that’s important .”  

38 Interview with Ken McFarlane, Chief Deputy Director, Michigan Department of Agriculture and Rural Development, by telephone, June 27, 2018.

“Communicate. Communicate. 
Communicate.” 

– Jeff Bankowski
Chief Performance Officer 

State of Michigan
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2018: Planning for the Future
In 2018, OPT continued to push forward with its transformational work. Among other priorities, the office began 
working with several agencies to pilot citizen satisfaction surveys; continued providing leadership development and 
lean process trainings, which have collectively benefited thousands of employees; and continued to identify impactful 
lean process improvements . These included working with the Michigan State Police to lower the average time for 
analyzing sexual assault kits from 106 days to 43 days and partnering with the Department of Health and Human 
Services to reduce the length for the application for welfare benefits—which had been the lengthiest of its kind in the 
United States—from 42 pages to 18 pages .39 In fact, there was so much interest in RPM’s lean process improvement 
services that, as Bankowski noted, demand exceeded supply, and OPT had to decide where to allocate staff energy.40 
Thus, staff were not slowing down as the election approached; instead, there was an attitude, as Castro observed, of, 
“‘I’m moving forward . We’re going to do positive work .’”

At the same time, state officials were heavily focused on positioning OPT to thrive when a new governor took 
office in January 2019 .  The Snyder administration had scheduled the fifth iteration of the employee survey to occur in 
September 2018, which would provide the new administration with baseline data upon taking office. In close parallel 
to this, several OPT teams were launching projects in summer and fall 2018 that were designed to be early wins for 
the new administration . A case in point was an initiative from the lean team focused on improving the process for 
filing individual income taxes; the benefits of this effort would begin to be seen when a new governor took office 
and in upcoming tax seasons .41 In addition, Snyder was integrating OPT into transition planning . For his part, the 
governor was prepared to brief his successor about the employee engagement survey and OPT. Specifically, while he 
recognized that there is always the risk of a “not-invented-here mentality,” he planned to show the next governor the 
results from the first survey and how far the state had come. 

39 “Michigan Sexual Assault Victims To Receive DNA Tests Results More Quickly,” Office of Performance and Transformation, State of Michigan, available at 

https://www .michigan .gov/documents/ogg/MSP_Process_Improvement_-_updated_53116_550898_7 .pdf (accessed on August 13, 2018); “MDHHS Reforms 

Assistance Application To Be More User Friendly; New Document Is Less Than Half The Size of Previous Version,” State of Michigan, February 1, 2018, 

available at https://www .michigan .gov/som/0,4669,7-192-29942_73920_74076-459112--,00 .html (accessed on August 17, 2018); and Zack Quaintance, 

“Michigan Scales Back Massive Applications Process with Human-Centric Design,” Government Technology, January 31, 2018, available at http://www .

govtech .com/health/Michigan-Scales-Back-Massive-Applications-Process-with-Human-Centric-Design .html (accessed on August 17, 2018) .

40 For more detailed information on RPM’s lean process successes, see, “Process Improvements,” Office of Performance and Transformation, State of 

Michigan, available at https://www .michigan .gov/opt/0,5880,7-338-71823_80550---,00 .html (accessed on August 11, 2018) . 

41 Miller and Castro interview .
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Snyder had also asked OPT’s teams to put together briefing books as part of transition planning for the new 
administration . This included a Top Down Risk Assessment from the audit team in which they worked with 
department directors to identify what they saw as the top-five risks in their units as well as an exposition book from 
RPM that highlighted their greatest lean process improvement success stories. Of the significant role that OPT was 
playing in transition planning, Bankowski pointed out that they were embedded in the budget office, which allowed 
for close coordination with career civil servants who had extensive fiscal planning experience and would also aid in 
the development of future budgets . He also added, “We’re uniquely positioned to help with the transition planning 
process because we’re one of the few enterprise roles in the state .” 

Yet even as OPT focused heavily on its plans for the future, there was widespread recognition that the office had 
been an enormous success . In one sign of OPT’s impact, the legislature had 
approved a request for permanent funding for the employee engagement 
survey and OPT, which now had a staff of 50 people and an operating budget 
of $8 million . In addition, several other states—including Tennessee—had 
sought advice from OPT about how to implement comparable reform 
efforts.42 Finally, in June 2018, Michigan received the Government Agency 
Employee Engagement Award at the North American Employee Engagement 
Conference . Upon accepting the award, Bankowski said, “Research shows that 
employee engagement is a major predictor of organizational success . I am so proud of the work from our entire 
workforce across the state that has collaborated over the past few years to make this happen . We look forward to 
building on this foundation as we continue to reinvent Michigan .”43

More broadly, there was a sense that OPT had helped to instill lessons about how to effect change that could 
transcend OPT . One was the virtue of pursuing reforms that did not depend on technology (e .g ., lean process 
improvements, recognizing outstanding performance, and bringing in guest speakers) . “I think government has been 
sold this thing that, ‘You’re so far behind, that technology will solve it for you,’” observed Grandy-Miller . “The one thing 
I would encourage people to do more of is look for improvements that have nothing to do with technology .” Another 
was the significance of listening and making people feel as though their voices were heard. “It’s engagement,” 
said Stibitz . “It’s hearts and minds, not dollars .” For his part, Bankowski highlighted the importance of patient and 
persistent communication . “Communicate, communicate, communicate,” he said, adding, “You’re dealing with 
people and culture . It takes time .” Baird pointed to the importance of resourcefulness, noting that initially seeking 
foundation support was integral to launching the survey amid an otherwise dire fiscal climate. Taking a long-term 
perspective, Snyder tied the impact of OPT back to the vision he outlined in his inaugural address . Taking “relentless 
positive action” required seeking feedback, even if some of it involved constructive criticism . To Snyder, this 
underscored the benefits of risk taking: if everything his team did worked, he said, then they would not be doing their 
jobs . Rather, a mixture of experiments—involving change driven from the top-down and the bottom-up—was integral 
to catalyzing transformation .

42 Fitzpatrick interview .

43 “State of Michigan Wins North American Employee Engagement Award,” Office of Performance and Transformation, State of Michigan, 2018, available at 

https://www .michigan .gov/opt/0,5880,7-338-71552-470797--,00 .html (accessed on August 1, 2018) .

“Change is easy. Creating lasting 
change is difficult.” 

– Jeff Bankowski,
Chief Performing Officer 

State of Michigan
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Exhibit A: Template for Employee Survey 
Action Plan
After introducing the employee engagement survey, each state agency and individual departments created action 
plans to enhance engagement . The plans were based on the criteria outlined in the graphic below .

Source: Personal communicate with Jeff Bankowski, Office of Performance and Transformation, State of Michigan, by 
e-mail, August 16, 2018 .
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Exhibit B: Organizational Chart for Office 
of Performance and Transformation
OPT brought together an array of entities that were focused on continuous improvement and had previously 
operated in silos . The office was led by Bankowski who reported to the State Budget Director and also via dotted line 
to the Cabinet Secretary thereby providing a direct connection to the Governor’s office.

Source: Personal communication with Karen Welsh, Office of Performance and Transformation, State of Michigan, 
by e-mail, August 17, 2018 .
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Consolidating Human Resources and Information Technology 
Services in the Commonwealth of Pennsylvania
In early January 2017, Pennsylvania Governor Tom Wolf sent a memo to his Cabinet announcing a dramatic 
change: over the next six months, the commonwealth would consolidate Human Resources (HR) and Information 
Technology (IT) under a shared services model .1 This would help offset a budget deficit of more than $600 
million in the 2016-2017 fiscal year and an even larger anticipated deficit the following year.2 It also represented 
an opportunity to improve service over the long-term .3 Nonetheless, the pace of the move represented a 
significant challenge for Secretary of Administration Sharon Minnich, who had been tasked with leading the 
initiative. Dating back to the 1990s, Pennsylvania had taken intermittent steps toward HR and IT consolidation. 
Now, in just six months, Minnich and her colleagues would have to build on more than 20 years of work and 
develop a new model .4 

Thus, as Minnich and her team swung into action, they faced difficult questions. How would they manage the 
consolidation while maintaining normal operations? How would they balance the divergent needs of the IT and HR 
communities and different agencies? How should the consolidation be structured, governed, and measured? Would 
they obtain the requisite savings without furloughs or layoffs? With Wolf up for reelection in fall 2018, would the 
change endure? Most fundamentally, could they make IT and HR more efficient and effective and in the process, 
improve the lives of Pennsylvanians for years to come?

January 2015 - December 2016: A “Perfect Storm”
After taking office in January 2015 amid challenging economic and fiscal conditions, Wolf encouraged his 
Cabinet to seek ways to amplify efficiency and impact. This included Minnich, who as the head of the Office 
of Administration (OA), oversaw an agency that was “responsible for oversight and administration of the 
[commonwealth’s] enterprise functions of HR, IT, continuity of government, and records management . . . . OA 
is also home to the Governor’s Office of Transformation, Innovation, Management and Efficiency.”5 Minnich 
recalled that, when she accepted the position in 2015, “the governor spoke to me about the agency [OA] being a 
customer service agency, and the conversation was, ‘How do you look at our model, and how do you deliver the 
most efficient and effective services to the agencies so that they can deliver services to constituents?’”

Minnich therefore began examining opportunities to bolster and transform OA. This included creating a task force 
to help the commonwealth recruit millennials, establishing intern and fellowship programs to attract top students, 
obtaining legislative changes to modernize the merit system, and rebranding the commonwealth’s state employment 
website . At the same time, Minnich—who had previously served as the commonwealth’s assistant CIO and had 

[1]  According to the “Shared Services Horizons of Value” framework, “shared services merges and delivers certain supportive business 
operations (such as finance and accounting, information and communication technology, facilities and fleets, procurement, human 
resources, etc .) that are used by multiple organizations through a shared services center . Shared services creates value by eliminating 
redundancy and offering efficient and effective services that enable each business division to focus its limited resources on mission-critical 
and outcome-oriented programs and services.” “2013 Public Sector and Education Shared Services Summit: Navigating to New Value,” 
Leadership for a Networked World, p. 8, available at http://lnwprograms.org/sites/default/files/2013_Shared_Services_Report.pdf (accessed 
on August 16, 2017) .

[2]  Jan Murphy, “Wolf Administration Plans To Consolidate Offices, Puts Hold On New Leases To Address Budget Woes,” Penn Live, January 5, 
2017, available at http://www.pennlive.com/politics/index.ssf/2017/01/wolf_administration_consolidat.html (accessed on August 13, 2017) .

[3]  Colin Wood, “Pennsylvania Begins Shared Services Phase of Decades-Long Consolidation,” State Scoop, April 12, 2017, available at http://
statescoop .com/pennsylvania-begins-shared-services-phase-of-decades-long-consolidation (accessed on August 13, 2017) .

[4]  Ibid.; and Interview with Sharon Minnich, Secretary, Office of Administration, Commonwealth of Pennsylvania, by telephone, April 23, 2017. 
Hereafter cited as Minnich interview. Unless noted, subsequent quotations from and attributions to Minnich come from this interview and 
a series of follow-up interviews on June 5, 2017, June 14, 2017, and August 3, 2017 . With the exception of the interview on June 14, 2017, 
which was conducted in person at Harvard University in Cambridge, Massachusetts, all follow-up interviews were conducted by telephone .

[5]  “About OA,” Pennsylvania Office of Administration, available at http://www .oa .pa .gov/About%20OA/Pages/default .aspx (accessed on August 
13, 2017); and “Secretary of Administration,” Pennsylvania Office of Administration, 2017, available at http://www .oa .pa .gov/About%20OA/
Pages/SecretaryofAdministration .aspx (accessed on August 13, 2017) .
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extensive experience as a private sector consultant specializing in procurement and technology—began analyzing 
Pennsylvania’s HR and IT setup .6  What she discovered concerned her . Consolidation activities conducted to date 
had resulted in a disparate service delivery model. IT and HR systems were redundant, inequitable (larger agencies 
had bigger staffs that could provide more services), and flawed in their delivery to all employees or citizens.7 “We 
historically grew up in stove pipes,” Minnich lamented, “so the services we performed were really all the same .” 

In late 2016, Minnich began exploring whether there was a viable alternative to the status quo. She reflected: “We 
said, ‘Let’s take a step back and look at what it would be like if we consolidated on both sides and normalized our 
service delivery and redesigned it in a way that is logical moving forward .’ ” At the same time, Wolf, Minnich, and other 
senior commonwealth officials reviewed the bleak budget projections for the 2017-2018 fiscal year. In meetings with 
the Secretaries of Budget, Policy, and Legislative Affairs, conversations centered on how the commonwealth could 
improve service delivery without lengthy legislative or regulatory change . Since OA has IT and HR authority within 
the current Administrative Code, reorganization of the functions was within the agency’s authority . Ultimately, the 
opportunity to improve services and the necessity of reducing spending spurred the Wolf Administration to pursue 
consolidation. Minnich recalled, “it was a perfect storm between the two things, so when the governor was looking to 
put together the budget, it [the consolidation] became a budget initiative .”

January 2017 - March 2017: Mapping the “As Is”
After Wolf announced the consolidation in early January, OA began holding meetings with agency HR and IT 
officials to introduce the consolidation and invite them to participate in working groups to help design the 
new setup. According to Sean Crager, then the CIO for the Department of Environmental Protection, the initial 
response from some officials was, “‘Here we go again,’” a reference to the fact that there had been numerous 
previous consolidation discussions with limited follow through .8 Nonetheless, that Wolf was firmly behind 
the effort impressed upon personnel that this change effort had momentum and that participating in the 
working groups, as Crager added, represented an “opportunity for us to reinvent how we deliver services to 
our customers.” Thus, by late January, the HR and IT working groups began meeting to map the “as is” state, a 
process that involved surveying and collecting data from agencies to identify services currently provided . 

This represented an exciting step but introduced challenges for OA, beginning with how to fulfill its normal functions 
while also leading the HR and IT shared services initiative .9 To ensure that the project received the requisite staff 
attention, Minnich moved six personnel into a conference room and office space, dubbed the “war room,” where they 
would focus exclusively on the consolidation. The group—which was led by Minnich, Chief of Staff Reid Walsh, Deputy 
Chief Information Officer Rosa Lara, and Special Assistant for HR Chris O’Neal—created a calendar, formulated a risks 
and issues log, made various daily to-do lists, and began holding a daily standup meeting where it reviewed priorities .10 
Ensuring that everyone was on the same page was critical because as O’Neal explained, “a real risk when you’re running 

[6]  “Secretary of Administration”; and Minnich interview .
[7]  Dating to the 1990s, Pennsylvania had taken intermittent steps to consolidate its HR and IT functions. This included creating shared data 

centers, e-mail, and telecommunications as well as launching OneHR, an initiative focused on creating cross-agency HR synergies . Wood, 
“Pennsylvania Begins Shared Services Phase of Decades-Long Consolidation”; and Minnich interview .

[8]  On July 1, 2017, Crager became the CIO of the newly created Conservation and Environment Delivery Center. Interview with Sean Crager, 
CIO, Conservation and Environment Delivery Center, Commonwealth of Pennsylvania, by telephone, July 5, 2017. Hereafter cited as Crager 
interview. Unless noted, subsequent quotations from and attributions to Crager come from this interview.

[9]  In addition to the HR-IT consolidation, there were also other consolidations occurring in the commonwealth . The other consolidations 
involved the Department of Corrections and the Board of Probation and Parole as well as the combination of four agencies to create 
the Department of Health and Human Services . Minnich interview; “Governor Wolf Announces Plan To Create Department of Health and 
Human Services,” Commonwealth of Pennsylvania, January 30, 2017, available at https://www .governor .pa .gov/governor-wolf-announces-
plan-to-create-department-of-health-and-human-services/ (accessed on August 13, 2017); and “Governor Wolf Announces New Efficiency 
Measures, Success of GOTIME in First Year,” Commonwealth of Pennsylvania, February 5, 2016, available at https://www .governor .pa .gov/
governor-wolf-announces-new-efficiency-measures-success-of-gotime-in-first-year/ (accessed on August 13, 2017) .

[10]  Interview with Reid Walsh, Chief of Staff, Office of Administration, by telephone, June 5, 2017. Hereafter cited as Walsh interview. Unless 
noted, subsequent quotations from and attributions to Walsh come from this interview and follow-up interviews, also conducted by 
telephone, on July 10, 2017 and August 7, 2017 .
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so fast is people don’t feel like they understand what’s going on.”11  

OA staff strove to ensure that the working groups were progressing. 
For IT, this required accommodating interest that dramatically 
outpaced expected participation . As Rosa Lara, Pennsylvania’s 
Deputy CIO, explained, OA had invited agency officials to participate 
in six of the 15 working group sessions; however, agency officials 
expressed a strong interest in participating in all of the sessions . Lara 
recalled, “They came back and said, ‘This is probably the biggest thing 
we’re going to do in our entire careers, we don’t want to be left out . 
We want to be in every single meeting.’ And so, I said, ‘Okay, we’ll get 
a bigger room .’”12 

Meanwhile, the HR working groups were falling behind. The lag 
stemmed in part from the fact that while both HR and IT had made 
incremental progress toward consolidation in the past, IT had been significantly further along. As a result, as Minnich 
said, the consolidation was “more of a jolt on the HR side .”13 To jumpstart the HR process, Minnich moved O’Neal into 
a full-time role in the war room managing the HR working groups. OA also contracted with a change management 
consultant in part to advise the employee change planning. With this support, the HR working groups caught up to 
IT and completed the mapping process by late March. Nonetheless, the work was arduous. O’Neal reflected, “We’re 
fortunate that the team didn’t mind putting in the extra hours… . But I can’t emphasize enough that you don’t want to 
underestimate the amount of time that goes into one of these projects .”

April 2017: Where “The Rubber Meets the Road”  
— From “As Is” to “To Be”
In April, OA and the working groups shifted their focus to planning what the consolidated model would look like 
(the “to be”) . From Minnich’s perspective, this was “where the rubber meets the road” because they would have 
to address thorny design questions and build consensus among agencies about how to pool resources. Aware 
of these difficulties, OA prioritized framing the dialogue in an empathetic and inclusive manner. This hinged in 
part on acknowledging peoples’ anxiety. Lara explained, “We focused on the emotional connection that people 
have to lasting change versus change that just gets shoved down peoples’ throats .” OA leaders also made a point 
of providing enough guidance to create a jumping-off point to frame each working group discussion but not so 
much detail that OA was dictating the plan .14

Buoyed by this collaborative dynamic, as well as an examination of best practices in other states and past reform 
efforts in Pennsylvania, the working groups identified the core elements of the consolidation. First, all HR and IT 
employees would transition to the OA complement on July 1, 2017 . Second, there would be an enterprise delivery 
center that would provide IT and HR “functions that are standard across all or most agencies .”15 Finally, for services that 

[11]  On July 1, 2017, O’Neal became the Director of HR Delivery Centers within OA . Interview with Chris O’Neal, Director of Human Resources 
Delivery Centers, Office of Administration, Commonwealth of Pennsylvania, by telephone, July 11, 2017. Hereafter cited as O’Neal interview. 
Unless noted, subsequent quotations from and attributions to O’Neal come from this interview.

[12]  Interview with Rosa Lara, Deputy CIO, Commonwealth of Pennsylvania, by telephone, July 6, 2017 . Hereafter cited as Lara interview . Unless 
noted, subsequent quotations from and attributions to Lara come from this interview.

[13]  What’s more, the IT culture--which depended heavily on project management--was better suited to consolidation than HR, which had 
previously had a functional mindset and needed to shift to a business approach . Minnich and Walsh interviews .

[14]  Interview with Jason Swarthout, Director of Talent Management, Office of Administration, Commonwealth of Pennsylvania, and Deborah 
Laughman, HR Director, Conservation and Environment Delivery Center, Commonwealth of Pennsylvania, by telephone, July 12, 2017. 
Hereafter cited as Swarthout and Laughman interview. Unless noted, subsequent quotations from and attributions to Swarthout and 
Laughman come from this interview .

[15]  “HR/IT Shared Services Transformation,” Employee Town Hall, Office of Administration, Commonwealth of Pennsylvania, May 2017, 
available at http://www .oa .pa .gov/sharedservices/Documents/town-hall-slides .pdf (accessed on August 13, 2017) .

“I think sometimes we let the 

perfect be the enemy of the good 

and really complicate things. Given 

something as massive as this, I had 

to keep that in mind to keep things 

simple, because if it becomes too 

complicated, people just turn off.” 

– Rosa Lara
Deputy Chief Information Officer, Commonwealth of Pennsylvania
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could not be provided at the enterprise level, there would be 
six delivery centers, each of which would serve a set of agencies 
whose work focused on a common area (e.g., Public Safety, 
General Government, Conservation and Environment, etc.).16 

Still, the groups had to address difficult design questions, the 
most significant of which was which responsibilities should be 
at the enterprise and delivery center levels . While the groups 
reached consensus about some responsibilities, there was 
disagreement about how to treat others, including classification 
on the HR side and cybersecurity and infrastructure operations 
in IT. Many agency officials felt that these should be delivery 
center responsibilities because they required an “agency touch,” 
whereas others saw them as enterprise roles . In a compromise, 
the planners matrixed those functions, meaning that they would be physically located in delivery centers but report to 
supervisors in the enterprise group . As Minnich explained, this represented a way to balance agency needs with the 
priority of becoming nimbler . She explained, “What the model allowed us to do and what the team creating the model 
wanted was the flexibility to ramp resources up and down and in between delivery centers based on high-priority 
projects .” (See Appendix A for organizational charts and more details on the organizational structure .)

Meanwhile, Minnich had to sustain communication with and build support for the plan among her counterparts 
in the Cabinet. This was challenging in part because of what Minnich characterized as a “Catch 22.” Cabinet officials, 
she explained, “wanted to know about the [plans] before [their] employees, but the employees are the ones at the 
table building something.” Minnich therefore instituted weekly status updates and biweekly calls to keep the Cabinet 
abreast of progress. These briefings also helped to seed subsequent conversations to persuade her colleagues to 
support the model . This was challenging because some agencies were wary of ceding employees to OA and delivery 
centers, a concern that Minnich ameliorated by emphasizing that in many instances, agencies would work with the 
same staff. In addition, larger agencies were concerned about possible service degradation. Minnich therefore had 
to do a “lot of selling,” including meeting individually with Cabinet officials. The initiative also benefited from backing 
from Wolf, who, as Minnich added, “reinforced that this is something we had to do .” 

By the end of April, just four months after announcing the consolidation, OA and its partners had built and 
cultivated support for a blueprint . “That was a huge moment,” recalled Walsh, who emphasized the importance of 
reducing uncertainty. “Nobody,” she said, “likes the unknown.” 

May 2017 - June 2017: Preparing to Launch
In May, OA shifted its focus to hiring the new leadership and introducing the consolidation in more detail 
to employees and other stakeholders to prepare for the transition. Deepening the dialogue with staff was 
imperative because, as Deborah Laughman, then the HR Director in the Department of Agriculture, explained, 
many employees had been “apprehensive” about the initiative, including whether it would lead to furloughs or 
layoffs.17 (Up to that point, senior agency HR and IT officials had kept staff abreast of developments, including 
acknowledging when there was uncertainty about what would happen to their positions.) Fortunately, by May, 
OA was able to announce that the commonwealth had met its saving goals through attrition and a previously 
implemented hiring freeze and that no layoffs or furloughs would occur. 

Still, employees had numerous questions, ranging from how the consolidation would affect their schedules and 

[16]  The six delivery center areas--which are the same for HR and IT--are General Government; Public Safety; Employment, Banking, and 
Revenue; Health and Human Services; Conversation and Environment; and Infrastructure and Economic Development. Ibid.

[17]  On July 1, 2017, Laughman became the HR Director of the Conservation and Environment Delivery Center.

“I think the one thing that has helped 

us is this was really team-built. It was 

driven by our IT and HR leaders.  

Having them be part of the vision,  

part of the solution and figuring out 

what to do is why they’re so excited 

about the change.” 

– Sharon Minnich
Secretary, Office of Administration, Commonwealth of Pennsylvania
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work locations to what training opportunities would exist under the new model. In May, OA therefore held six town 
halls in three days where Minnich and other senior officials provided an overview of the strategy and plan.18 They 
allowed ample time for questions and created a separate online portal where people could submit queries in case 
they did not want to ask them in a large audience. (The meetings attracted nearly 1,000 state employees.) Finally, in 
an effort to assess sentiment about the consolidation, they asked the attendees to write a short response on a post-it 
note capturing their reactions. “It was very interesting for us to gauge where we needed to focus our efforts more, or 
where we were already doing a good job communicating,” said Minnich, who added that she was pleased to see that 
the curve, “was a little bit more on the positive and less on the negative.” There was also an intentional effort to meet 
with agency employees outside of HR and IT to answer questions and document concerns from those impacted by 
the change. These meetings allowed OA to speak with over 600 customers in the agencies.

Following the town halls, Minnich and other OA officials held consultations with Cabinet secretaries and staff 
from agencies as well as customers and other stakeholders affected by the initiative. This provided an opportunity 
to continue addressing concerns. For example, Seth Mendelsohn, the Executive Deputy Insurance Commissioner in 
the Department of Insurance, an OA customer, asked whether IT personnel would have the technical knowledge to 
operate his department’s industry-specific programs. Leaders at the delivery center with which he would be working 
therefore made a point of initially pairing Mendelsohn’s agency with staff with whom they had previously worked.19 
More broadly, OA maintained an issues and risks log and followed up with all stakeholders to ensure their questions 
were answered and to signal OA’s commitment to being responsive. Minnich reflected: 

We created a running list of those concerns that we are working through one by one to address to 
make sure that they’re heard. It’s not just a ‘this is what’s going to happen, we’re not listening,’ but 
it was a lot of, ‘We’re listening. We know we have to address these things, and we will make sure we 
address them and get back to you with how we are addressing them.’

Meanwhile, OA was working feverishly to prepare for the transition. This hinged in part on positioning 
the agency—which at the time had about 500 employees—to take on 1,700 new personnel and additional 
responsibilities. This required addressing topics ranging from how to re-craft the agency newsletter to 
communicating with union officials to taking out a new cyber-insurance policy. At the same time, OA was 
working with partner agencies to prepare for the transition. To create a manageable pace of change, OA had 
decided that it would only pilot one delivery center (Conservation and Environment) beginning July 1 and allow 
the other delivery centers to phase in their plans more gradually. Still, there were numerous tasks that needed 
to be completed, including determining who would lead the newly created delivery centers . Some had assumed 
that those senior HR and IT positions would be awarded to representatives of the largest agencies; however, 
OA posted the positions so that anyone could apply .20 “We posted [the positions] for a very intentional reason,” 
Minnich reflected, “because the delivery centers are supposed to serve everyone, and we should be picking the 
best leaders to lead those organizations .”

Above all, with so many tasks and finite time, OA staff recognized that they needed to employ a triage approach. 
As Walsh recalled, when issues came up, she would often distinguish between “What are things we need to solve by 
July 1, and what are things we need to form working groups on to continue to work on as we go through?” Guided by 
this intense focus, OA and its partners completed the employee transfer and created the pilot delivery center  
by July 1 .

[18]  “HR/IT Shared Services Transformation,” Employee Town Hall.
[19]  Interview with Seth Mendelsohn, Executive Deputy Insurance Commissioner, Department of Insurance, Commonwealth of Pennsylvania, by 

telephone, July 27, 2017 .
[20]  OA had posted, interviewed, and hired new leadership within a two- to three-week period in order to begin the Employee Town Halls with 

the new team announced .
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July 2017 and Beyond: The Pilot and The Path Ahead
In some respects, the move proved anticlimactic . As Crager, who on 
July 1 became the IT Director of the newly created Conservation and 
Environment Delivery Center, recalled, the “lift and shift” of employees 
to OA was a little bit like “Y2K.” “We’re going to get all worked up over 
something,” Crager explained, “and then you’re going to walk into work. 
And guess what? You’re still sitting at the same desk. Same guy who’s 
still sitting next to you .” Nonetheless, there was a sense among OA 
staff that they had an opportunity to effect groundbreaking change—a 
sentiment that Crager evoked in his first e-mail to his employees. He 
wrote, “This is…an opportunity to reach across agency lines to collaborate…so that we can develop and provide 
innovative and effective solutions to the many challenges that we face daily…. It’s the entrepreneurial spirit of all 
of you that will help to make this consolidation effort a success.”21

To realize this vision, the OA team had to push forward with a new set of priorities . One was sustaining their 
intensity after an exhausting six months. “I think everyone needed to exhale a little bit,” said Walsh, who noted that 
the daily huddles and standup meetings were cancelled during the week of the July 4th holiday . “But then we had to 
get right back into it because the issues and risks are not going away. They are just becoming more real. And you 
can’t say anymore, ‘Yeah, we’re going to solve that post July 1st .’”22 

A critical focus was ensuring that the Conservation and Environment Delivery Center was ready for its first 
governance meeting in the middle of the summer. Dating to the genesis of the working groups, OA had emphasized 
developing a sound approach for governance and metrics. It had wrestled with (among other questions) how formal 
the meetings should be, a factor that would affect whether it would need to “sunshine” the minutes for public 
consumption; what it should measure; and how frequently governance meetings should occur, an issue, which, as 
Minnich emphasized, was critical to keep in mind when asking Cabinet secretaries to participate in a sit-down. Thus, 
in preparation for the pilot delivery center’s first governance meeting, Minnich and Walsh had the delivery center 
leaders do multiple dry runs of their presentations, an exercise “to make sure,” as Minnich said, “that they were 
successful .”

The presentations were well received, yet they led to new questions, including how OA and the pilot delivery 
center would handle a funding issue for new employees . OA had decided that all employees would continue to be 
paid from their existing funding streams in the first year while the funding model was finalized and approved by the 
federal government . The problem that arose in the governance meeting was that in some instances, the funding 
came from federal sources that required that the employee’s time be devoted to the funded agency. However, in 
the consolidated model, the employee might not be spending 100 percent of his/her time on that agency’s work. 
This resulted in a dramatic moment when, as Minnich recalled, an employee came to her and said, “‘I think we have 
to stop the transition because we can’t figure out the funding for new supervisors overseeing staff from multiple 
agencies in the pilot.’” Minnich encouraged the team member to take “a step back” and worked with her to identify 
the intermediate steps that they could take, including keeping the affected employees assigned to their original 
agency for the immediate future and simultaneously working to develop a long-term solution.

[21]  Text obtained through a personal communication by e-mail with Sean Crager, CIO, Conservation and Environment Delivery Center, on July 
5, 2017 .

[22]  Soon after the July 4th holiday, the war room was disbanded, a recognition that, to some extent, OA was beginning a new normal . However, 
Minnich and Walsh continued to employ strategies to strengthen cooperation and coordination, including holding less frequent stand-up 
meetings as well as an off-site retreat with HR and IT leadership. Walsh interview.

“There’s no way you can sit back 

and have an organization not 

evolve with time.” 

– Reid Walsh
Chief of Staff, Office of Administration 

Commonwealth of Pennsylvania
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The compromise was emblematic of how, as the summer drew to a close, 
Minnich and her colleagues were doing everything in their power to move 
forward thoughtfully while still making rapid progress to position the initiative 
for the long term. As Minnich explained, she and her colleagues had to ask 
themselves, “How do we get this to continue to move forward so we’re at a 
stabilization point in case there’s a switch in administration?”  

Nonetheless, even as OA wrestled with how and whether it would achieve 
its goals, there was a sense that it had developed a multifaceted approach 
that would maximize its chances of success . One core element of this was 
recognizing that simplicity is a virtue . As Lara said, “I think sometimes we let 
the perfect be the enemy of the good and really complicate things . Given 
something as massive as this, I had to keep that in mind to keep things simple, 
because if it becomes too complicated, people just turn off.” For her part, Walsh 
emphasized the importance of embracing change. She reflected, “There’s no 
way you can sit back and have an organization not evolve with time. I think 
that’s what we’ve been really focused on: how do we better deliver services .” 
Finally, Minnich pointed to the benefits of collaboration. She summarized:

I think the one thing that has helped us is this was really team-built. It was driven by our IT and  
HR leaders. Having them be part of the vision, part of the solution and figuring out what to do is why 
they’re so excited about the change…. I hear that the new leadership teams want to start workshops 
looking at this issue or that issue. They’re starting to naturally do things that they never did before 
and they may not have done if they weren’t the ones developing the business for them . That’s the 
really exciting piece of this. Now there’s this natural synergy that’s been created that I think will help 
sustain it .

“Part of this process is to 

have employees think bigger 

about what they’re doing...

[and] how do we step back 

and try to solve the problems 

in a bigger way so that we 

make long-lasting change 

that’s in the best interest of 

the Commonwealth.” 23

– Rosa Lara

Deputy Chief Information Officer 

Commonwealth of Pennsylvania

[23]  Colin Wood, “Pennsylvania Begins Shared Services Phase of Decades-Long Consolidation,” State Scoop, April 12, 2017, available at http://

statescoop .com/pennsylvania-begins-shared-services-phase-of-decades-long-consolidation (accessed on August 13, 2017) .
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Appendix A: Organizational Charts
OA created a matrix structure linking the enterprise and delivery centers to balance enterprise-wide coordination and an 
agency-specific touch. The charts below depict the enterprise and delivery center structures, the difference between a traditional 
hierarchy and matrix approach, and the latest versions of the IT organization and the HR structure for the pilot Conservation and 
Environment Delivery Center.  

Enterprise and Delivery Center Structure

Matrix Structure
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IT Structure for Conservation and Environment Delivery Center

HR Structure for Conservation and Environment Delivery Center

Sources: “HR/IT Shared Services Transformation,” Employee Town Hall, Office of Administration, Commonwealth of Pennsylvania, May 2017, 

available at http://www .oa .pa .gov/sharedservices/Documents/town-hall-slides .pdf (accessed on August 13, 2017); and Personal communication 

by e-mail with Reid Walsh, Office of Administration, Commonwealth of Pennsylvania, August 14, 2017 and August 25, 2017.
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Tennessee’s Alternative Workplace Solutions Initiative
As the home of more than 2,100 state employees and a fixture on Nashville’s skyline, the William R. Snodgrass 
Tennessee Tower Complex (“Tennessee Tower”) is one of the State of Tennessee’s flagship facilities.1 Yet in 
2011, when Governor Bill Haslam came into office, the 43-year-old building was a relic.2 Robert Oglesby, the 
Commissioner of the Department of General Services (DGS) reflected, “[It had] 70s color schemes, and people just 
showed up and went to work in their high-walled cubicles or offices and didn’t interact, didn’t collaborate, [and] 
weren’t focused on anything other than just putting in their time and just doing what they were tasked to do.”

Six years later, the Tennessee Tower has undergone a metamorphosis . In lieu of 
drab colors, the facility has sleek, modern designs . The state has replaced high-walled 
cubicles with open, sun-drenched co-working spaces, replete with standing desks, 
whiteboards, and airy conference rooms .3 Most importantly, the revamped space 
has awakened a previously stagnant culture . “What we have now is the antithesis of 
the [old] work environment,” Oglesby observed. “Now, people work together to solve 
problems and create better solutions for the citizens .”

The initial transition began in 2011 with a purely real estate initiative aimed at modernizing the furniture, 
brightening the workplace, and eliminating underutilized space .4 However, the real cultural transformation occurred 
and the physical workspace transition was furthered by Alternative Workplace Solutions (AWS), a program that allows 
eligible employees in participating agencies to work from home, a “free address” in the office, or a mobile location.5 
Initially conceived as a strategy to reduce the state’s real estate footprint and decrease associated expenses, AWS 
has morphed into a multifaceted program that, according to state officials, has bolstered productivity, innovation, 
collaboration, customer service, retention, and recruitment. The latter impact is especially significant because half 
of the state’s workforce is eligible to retire in the next five years. “This initiative is a full-blown, culture-changing 
initiative,” said Reen Baskin, a former Deputy Commissioner and COO for DGS who, until August 2017, also served 
as the Director of AWS .6 Added Oglesby, “It’s really getting back to…improving the legitimacy of government and 
increasing the value we’re bringing to citizens .”

While AWS has gained steam (it is in place in some capacity in 17 of 23 state agencies) and many now see it as a 
boon, that success was not as certain in its early days. Rather, state officials have had to wrestle with and confront 
challenging questions . Among them: How would they design the program and pace change? How would they 

[1]  “William R. Snodgrass Tennessee Tower Complex,” Tennessee Department of General Services, available at https://web .archive .org/

web/20090203180800/http://state .tn .us/generalserv/psm/tennesse .htm (accessed on July 26, 2017); and Interview with Robert Oglesby, 

Commissioner, Department of General Services, State of Tennessee, by telephone, July 10, 2017 . Hereafter cited as Oglesby interview . 

Unless noted, subsequent quotations from and attributions to Oglesby come from this interview and prior interviews, also conducted by 

telephone, on April 25, 2017 and May 30, 2017 .

[2]  Robert Oglesby, Commissioner, Department of General Services, State of Tennessee, available at https://www .tn .gov/generalservices/

article/the-tennessee-department-of-general-services-commissioners-page (accessed on July 26, 2017); and “Tennessee Tower,” Nashville 

Downtown Partnership, 2015, available at http://www .nashvilledowntown .com/go/tennessee-tower (accessed on July 26, 2017) .

[3]  “Alternative Workplace Solutions,” State of Tennessee, available at https://www .tn .gov/serem/section/alternative-workplace-solutions 

(accessed on July 26, 2017); and Interview with Reen Baskin, Robert Oglesby, and Evan Smith, by telephone, April 25, 2017. Hereafter cited 

as Baskin interview . Unless noted, subsequent quotations from and attributions to Baskin come from this interview and a pair of follow-up 

interviews, also conducted by telephone, on May 30, 2017 and July 7, 2017 .

[4]  The initial reform was part of Transforming Tennessee for Tomorrow (Project T3), an effort “to reduce the State’s real estate footprint by 

migrating from leased space to owned space, to reduce costs, to improve office environments and make them more efficient, and to assist 

in changing the culture of the workplace.” “Transforming Tennessee for Tomorrow (Project T3),” Department of General Services, State 

of Tennessee, available at http://c .ymcdn .com/sites/www .nasfa .net/resource/resmgr/Innovations/2014_Tennessee_-_Transformin .pdf 

(accessed on August 28, 2017) .

[5]  “Alternative Workplace Solutions,” State of Tennessee .

[6]  In August 2017, Baskin was appointed as Tennessee Governor Bill Haslam’s Director of Communications. Jordan Buie, “Reen Baskin To 

Be Gov . Haslam’s New Communications Director,” The Tennesseean, August 7, 2017, available at http://www .tennessean .com/story/news/

politics/2017/08/07/haslam-announces-new-communications-director/545640001/ (accessed on August 25, 2017) .

“Work is what we do; 

not where we are.” 

– Reen Baskin,
Director, Alternative Workplace Solutions, 

State of Tennessee
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cultivate buy-in among participating agencies and outside stakeholders? How would they evaluate impact? Finally, as 
Haslam prepares to leave office in 2019, how will they position the program for long-term success? 

The Foundation: January 2011 - September 2014 
The reforms that created the foundation for AWS began to take shape 
in January 2011 when Haslam became Governor of Tennessee . A highly 
successful businessman and former mayor of Knoxville, Haslam hoped 
to leverage his leadership and management experience to transform 
state government . “Governor Haslam had a passion,” explained Chief 
Operating Officer (COO) Greg Adams, “for Tennessee to have the 
most efficient and effective state government in the country.”7

To realize this vision, Haslam employed several strategies . One was 
introducing a pair of structural changes to strengthen enterprise-wide 
coordination. Initially, in 2011, Haslam created the Office of Customer 
Focused Government (CFG), focused on bolstering transparency, improving performance, and generating efficiency. 
Two years later, he appointed Adams, a longtime IBM executive, as the state’s first COO; Adams would report to the 
governor and was responsible for “work[ing] with state departments to ensure they’re operating in the most efficient 
way possible .”8 

A second aspect of Haslam’s approach involved implementing policies to reduce duplication and improve 
efficiency and customer service. This included introducing annual expense reduction targets for agencies, passing 
legislation to create individual pay-for-performance plans for employees, and elevating the importance of the state’s 
shared services agencies .9, 10 This latter reform was imperative in part because it helped the state save money by 
consolidating back-office functions; equally important, it freed citizen-facing agencies to focus more on serving 
clients .11, 12

Finally, Haslam, Adams, and other senior state officials worked with cabinet members to develop strategies to 
improve efficiency and customer service in their agencies. This included DGS, where one of the highest priorities 

[7]  Interview with Greg Adams, Chief Operating Officer, State of Tennessee, and Terry Cowles, Director, Customer Focused Government, State 

of Tennessee, by telephone, June 14, 2017 . Hereafter cited as Adams and Cowles interview . Unless noted, subsequent quotations from and 

attributions to Adams and Cowles come from this interview .

[8]  “Customer Focused Government,” State of Tennessee, available at https://www .tn .gov/main/section/main-customer-focused-government 

(accessed on July 27, 2017); and Greg Adams, Chief Operating Officer, Office of the Governor, State of Tennessee, available at https://www .

tn.gov/governor/article/chief-operating-officer-governors-office (accessed on July 27, 2017) . 

[9]  Adams and Cowles interview; and “Compensation Enhancement Act,” Office of the Governor, State of Tennessee, available at http://tn .gov/

governor/article/compensation-enhancement-act (accessed on July 27, 2017) .

[10]  The proposal to introduce a merit-based system prompted pushback from some state legislators and the Tennessee State Employees 

Association in part because the initial plan called for the elimination of longevity pay . To some, this was emblematic of a broader shift . 

As Randy Stamps, who in 2016 became the Executive Director of the Tennessee State Employees Association, said, “Governor Haslam 

has made a lot of changes to employee rights and [the] work environment.” Chas Sisk, “Haslam Forced To Bend As State Workers Attack 

Merit Pay Plan,” Nashville Public Radio, March 9, 2015, available at http://nashvillepublicradio .org/post/haslam-forced-bend-state-workers-

attack-merit-pay-plan#stream/0 (accessed on July 27, 2017); “TSEA Hires Randy Stamps As Executive Director,” Tennessee State Employees 

Association, March 31, 2016, available at https://tseaonline .org/tsea-hires-randy-stamps-as-executive-director/ (accessed on July 27, 2017); 

and Interview with Randy Stamps, Executive Director, Tennessee State Employees Association, by telephone, June 21, 2017. Hereafter cited 

as Stamps interview . Unless noted, subsequent quotations from and attributions to Stamps come from this interview . 

[11]  The shared services agencies include DGS; the Department of Human Resources; and the Department of Finance and Administration, 

which contains Strategic Technology Solutions, a division focused on working with state agencies to manage their information systems . 

Oglesby and Baskin interviews; and “Strategic Technology Solutions,” Department of Finance and Administration, State of Tennessee, 

available at https://www.tn.gov/finance/section/strategic-technology-solutions (accessed on July 27, 2017) .

[12]  Cowles and Adams interview . 

“Governor Haslam had a passion: 

for Tennessee to have the most 

efficient and effective state 

government in the country.” 

– Greg Adams
Chief Operating Officer, State of Tennessee
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was real estate management .13 Before Haslam took office, there were concerns about the condition of many state 
buildings, a problem that stemmed in part from the fact that no single agency was responsible for managing 
Tennessee’s real estate portfolio . In 2011, Haslam therefore issued an executive order creating the State of 
Tennessee Real Estate Asset Management (STREAM), a new DGS division that would be responsible for “operating, 
managing, and maintaining the state’s real estate assets… .”14 Over the next three years, STREAM pursued different 
ways to achieve its mission, including exploring opportunities to lower operating costs by selling unneeded buildings 
and optimizing the portfolio through AWS .15 

The Launch: October 2014 - June 2015
In fall 2014, just as they were contemplating implementing AWS, Oglesby and Baskin learned that the 
Department of Children’s Services (DCS) had ordered 2,000 electronic tablets . The reason was that then-DCS 
Commissioner (and now Deputy to the Governor and Chief of Staff) Jim Henry wanted to enable his case workers 
to work remotely. As Baskin recalled, this led to a conversation between Henry and DGS officials about “letting 
them [DCS] be the pilot for the state to develop what we now call Alternative Workplace Solutions.”

While Henry’s support was integral, implementing the pilot proved to be more challenging than initially expected . 
Baskin recalled the difference of opinions as she worked with the DCS leadership team. One deputy commissioner 
was “cautiously optimistic about AWS” and collaborated with Baskin to address obstacles, such as identifying 
technology that would allow a remote case worker to access files. By contrast, the other deputy commissioner was 
more often than not opposed, and when a concern came up surrounding records management or a related issue, 
that official’s perspective, as Baskin recalled, was, “‘Well, I guess we can’t do AWS after all.’” That leader, Baskin added, 
would also ask, “‘Why do you keep acting like we need to change the way we’re doing business?’” Baskin met with the 
deputy commissioners every Wednesday when she would stand in front of a whiteboard, write down challenges, and 
attempt to build consensus . Baskin recalled, “We’d move forward one inch at a time .”

The work with DCS attuned Baskin and DGS officials to another issue: they needed to define more precisely what 
AWS entailed, identify the technology on which it depended, and determine how to implement it . Consequently, she 
and other state officials began studying best practices and conducting site visits at other organizations (including the 
U .S . General Services Administration in Washington, D .C . and businesses in Nashville) that had implemented AWS-
style programs . This research informed the creation of an AWS policy, completed in partnership with the Department 
of Human Resources, that defined three forms of AWS (Work From Home, Mobile Work, and Free Address) as well 
as guidelines for critical topics (e.g., eligibility, supervisor and employee responsibilities, and handling of confidential 
information) .16 This research also contributed to the development of a 204-page Deployment Reference Guide (DRG) 
that overviewed AWS policy, best practices for training and change management, and technology that would be 
integral for implementation (e .g ., IT work stations, encryption, and VPN accounts) .17 The work on the DRG—which 

[13]  According to DGS’s website, the agency “is responsible for providing goods and services to the State government of Tennessee . Its primary 

customers are other State departments and agencies . It also serves vendors wishing to do business with the State, and citizens and 

organizations interested in purchasing surplus State and federal property . The Department’s services include centralized procurement 

for State departments; management of the State’s real estate assets; motor vehicle and equipment management; printing, media, and 

photographic services; postal services; warehousing and distribution; State employee parking, badging, and shuttle services; and assistance 

to small businesses and businesses owned by minorities, women, and veterans .” “Welcome to General Services,” Tennessee Department of 

General Services, available at https://www .tn .gov/generalservices/section/general-services-main (accessed on August 1, 2017) .

[14]  “Real Estate Strategy,” State of Tennessee Real Estate Asset Management, February 2017, p. 1, available at https://www .tn .gov/assets/

entities/generalservices/stream/attachments/Real_Estate_Strategy_-_Final_Draft_White_Paper_-_Final_-_February_2017.pdf (accessed on 

July 27, 2017); and “State of TN Real Estate Management (STREAM),” State of Tennessee, available at https://www .tn .gov/generalservices/

section/real-estate (accessed on July 27, 2017) .

[15]  “Real Estate Strategy,” pp. 8-9 and 12-14.

[16]  AWS Policy, Tennessee Department of Human Resources, Effective Date February 1, 2016, obtained via a personal communication by mail 

with officials from the State of Tennessee in summer 2017.

[17]  “Alternative Workplace Solutions (AWS) Deployment Reference Guide,” Strategies for Efficiency in Real Estate Management (SEREM), 
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was finalized in spring 2016—helped state officials appreciate AWS’s complexity and communicate it more effectively. 
Baskin reflected:

It was like peeling an onion . We would start and think that we knew everything about a particular 
topic, and we would realize, ‘Oh my goodness, records management is also a part of AWS. Oh my 
goodness, digitization is also part of AWS’… . So every time we completed a revision, we would sit in 
our regular leadership team meetings, and we would say, ‘We’ve got to add more, we left this part 
out!’

Even as state officials wrestled with how to design AWS, they realized that if they did not start, the program 
would never get off the ground. “We were building the plane while we were flying,” Oglesby reflected. “But the 
fact is, sometimes you just have to get started. If we were going to let 23 agencies dictate what this became, we’d 
probably still be talking about it .”

Expansion: July 2015 - June 2016
AWS gained momentum in the second half of 2015 . This was in part 
because DCS’s pilot, though not complete, was progressing . In addition, 
commissioners from the Department of Economic and Community 
Development (ECD) and the Department of Financial Institutions (TDFI) 
expressed interest in participating in a second round of pilots . For ECD, the 
draw, as Baskin explained, was the opportunity to energize “a culture of 
closed offices” and reduce spending. TDFI saw AWS as a natural fit because 
approximately two thirds of the agency’s staff were bank examiners who 
mostly worked remotely . What’s more, TDFI Commissioner Greg Gonzales 
felt AWS could help the agency save money on field offices that received 
sparse use and that he could reinvest those savings in employee salaries . (Other commissioners could redeploy 
savings differently, at their discretion.) This would improve retention and, with it, employee and customer 
satisfaction. Thus, after learning of the initiative through Terry Cowles, a longtime senior principal at a major 
consulting firm who had become the Director of CFG in 2014, Gonzales said, “I’m interested in getting this done. 
How fast can we get it implemented?”18

This increased interest in AWS elevated the importance of addressing several questions surrounding how to scale 
the initiative . One was whether AWS should remain in DGS . Although AWS had a substantial real estate component, 
state officials decided that it would be better to situate the program—which required involvement from all of the 
state’s shared services agencies—in CFG, whose purpose was to coordinate enterprise-wide initiatives. This also 
represented an opportunity to leverage AWS to bolster synergies and connections across shared services agencies 
to accelerate enterprise-wide efforts. Thus, in January 2016, Baskin transitioned from DGS to CFG, where she would 
focus exclusively on AWS . “I think that DGS greatly valued the shared services model…and has always supported the 
shared services model,” said Baskin. “So, I think that they knew that [transitioning AWS to CFG] was the best answer.” 
Oglesby recalled, “I recognized that having the support and drive of the Governor’s office and CFG on this enterprise-
wide initiative would enable AWS to gain momentum and transform state government better and faster than DGS 
alone could expect to achieve . It’s all about the outcome and results .” 

Another priority was securing funding from the legislature . As Baskin recalled, when she and her colleagues began 
working on AWS, they focused on their work in the executive branch and had not briefed members of the legislature 
in advance of the FY ’16-’17 budget cycle . However, as more agencies expressed interest in AWS, they realized that 

Tennessee State Government, April 2016, obtained via a personal communication by mail with officials from the State of Tennessee in 

summer 2017 .

[18]  Interview with Greg Gonzales, Commissioner, Tennessee Department of Financial Institutions, by telephone, June 16, 2017 . Hereafter cited 

as Gonzales interview . Unless noted, subsequent quotations from and attributions to Gonzales come from this interview .

“We were building the plane 

while we were flying. But the 
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have to get started.” 

– Robert Oglesby
Commissioner, Department of  

General Services, State of Tennessee
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they would need to request capital funding . This was because even though some agencies had funds that could be 
used for AWS expenses (e .g ., purchasing technology, improving facilities, and completing real estate transactions), 
others did not. What’s more, agencies’ funding mechanisms and processes differed based on numerous variables 
(e .g ., whether they were federally funded) . Thus, in early 2016, the governor’s budget included a request to fund 
projects for AWS. To the disappointment of Baskin and her team, the legislature significantly reduced the request. “I 
don’t think it was that they were against AWS,” Baskin emphasized, “but I think during that first year, we had not fully 
communicated the initiative .”

These difficulties notwithstanding, the state completed the pilots in DCS, TDFI, and ECD in spring 2016, and the 
results were impressive . In TDFI, 88 percent of the agency’s 163 employees participated in AWS, enabling the agency 
to reduce its real estate footprint by 74 percent and avoid approximately $475,000 in annual real estate costs .19 
Similarly, ECD saved more than $500,000 in recurring annual costs. More significantly, both agencies identified 
benefits that transcended a straightforward cost benefit analysis. In ECD, the creation of more open spaces 
contributed to an increase in collaboration. Meanwhile, TDFI reinvested the savings from office spaces in salaries, 
technology, and other innovations that bolstered retention . As Gonzales said, “it’s been a great win-win .” 

Increasing the Velocity of Change: July 2016 - June 2017
In the second half of 2016, state officials began a push to expand AWS. To some extent, this growth was organic; 
as Baskin noted, following the success of the ECD and TDFI pilots, many agencies were reaching out to her 
about participating in AWS. The interest was also a byproduct of gentle pressure from senior state officials. As 
Cowles explained, agencies were not required to implement AWS; however, the governor’s staff communicated 
that they expected “all of them…to take a look” at AWS . Finally, Baskin and her colleagues highlighted AWS’s 
multifaceted benefits. They had conceived of AWS as a space- and cost-saving endeavor; however, the success 
of the pilots reinforced their belief that AWS could improve customer service, aid employee recruitment and 
retention, and facilitate a cultural shift that prioritized collaboration and digital innovation . Oglesby explained, 
“It’s transformational in every aspect: the type of people who work here, the work that’s being done, and the 
value that we’re bringing to our taxpayers and citizens .” 

By early 2017, Tennessee had begun to implement AWS in 17 of 23 state agencies . This created an opportunity to 
expand the initiative’s impact but also introduced new challenges . One involved adaptability and bandwidth . While 
all agencies had to follow the AWS policy issued by the Department of Human Resources, they had flexibility for 
how to handle details, including how to pace implementation (e.g., by division, region, or number of staff members). 
With so many agencies introducing AWS in varied ways, Baskin—who in the past had played a hands-on role with 
each participating agency—employed a team-based implementation system. This included a Steering Committee 
consisting of cabinet commissioners from the state’s shared services agencies, CFG leadership, and other senior 
officials; a Leadership Team; staff from CFG; and agencies themselves. “We got so overwhelmed with the desire to 
implement and the volume of leaders that wanted to participate,” Baskin said, “that we had to divide and conquer . So, 
I took a specific focus on resolving the enterprise-wide issues, I put CFG team members on driving implementation in 
the different agencies, and the agency’s own leadership teams began communicating and driving AWS in their own 
organizations .”

Meanwhile, Baskin and other senior state officials had to navigate numerous challenges at the enterprise level. 
One was that demand for AWS outpaced the ability of IT and real estate to procure and supply the requisite services . 
Another obstacle involved helping managers grow accustomed to overseeing remote staff. AWS officials therefore 
included recommended trainings in the DRG and suggested technologies—such as WebEx, Jabber Instant Messaging 
and Video, and SharePoint—that facilitated remote communication and collaboration.20 Finally, state officials had 

[19]  “Alternative Workplace Solutions Steering Committee: Meeting Two,” January 27, 2016 . Presentation PowerPoint obtained via a personal 

communication by mail with officials from the State of Tennessee.

[20]  “Alternative Workplace Solutions (AWS) Deployment Reference Guide,” pp. 33 and 47.
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to adapt policies and approaches that conflicted with elements of AWS. 
These included whether remote staff should be given the day off in a snow 
emergency and whether productivity expectations should be adapted for 
remote staff who were performing at a higher rate than office personnel. 
“We don’t want people to get resentful,” Baskin said of the delicate task of 
setting expectations for remote employees .

Finally, Baskin and her team had to respond to concerns from the 
Tennessee State Employees Association (TSEA) . In spring 2017, Baskin 
learned that Randy Stamps, TSEA’s Executive Director, wanted to meet to 
discuss AWS . Baskin prepared extensively for the meeting, including bringing the General Counsel from the Department 
of Human Resources with her. Stamps voiced the concern that AWS was part of a strategy to eliminate positions. Baskin 
emphasized that this was not the case and instead that AWS was part of an initiative to promote happier and more 
productive employees, retain and reward state employees, amplify workforce efficiency, and promote collaboration 
and innovation . From Baskin’s perspective, this dialogue helped to mollify TSEA’s concerns, though, as she noted, she 
continued to receive calls from TSEA staff about personnel issues (e.g., Internet access in rural areas). For his part, 
Stamps reported that AWS was the “number one topic at our annual meeting,” which occurred in June . Among other 
factors, TSEA members expressed apprehension about the rapid pace of change; the de-sanitization of office spaces 
(i .e ., removal of personal items) to facilitate a “free address” environment; and the diminished peer support, an issue 
that was especially worrisome for personnel that engage in stressful work (e .g ., child protective services) . More broadly, 
Stamps, who acknowledged that some TSEA members supported the change, expressed concern that AWS was part of 
a broader reform environment that was creating unease . He said:

It just seems like right now workers are working harder than ever before. We’ve cut back on the state 
workforce, and this is a significant change to them. Some of them already felt overworked, and this 
change, I think, rather than seeing it as an opportunity to be more effective and to become more 
independent, they just see it as an additional change that they’re not ready to embrace just yet.

In part to respond to this concern, and to continue to demonstrate AWS’s virtues, Baskin and her staff 
endeavored to capture the program’s impact . Some outcomes were tangible . For example, as of August 
2016, state officials were projecting $39 million in general government real-estate-related operational cost 
reductions, after ten years and with full implementation of the initiative .21 However, other effects (e.g., increased 
collaboration and innovation through the creation of digital applications) were more abstract . CFG was therefore 
working with agencies to conduct surveys about the impact of AWS on productivity, employee satisfaction, 
retention and recruitment, and collaboration and innovation .22 According to Evan Smith, a Governor’s Fellow 
in CFG who has played an integral role in developing AWS surveys, the state has seen “increased productivity 
across the board in every agency that’s participating in AWS .” This data—along with anecdotal accounts of 
the program’s broader benefits (e.g., helping employees balance personal and professional responsibilities)—
has reinforced state officials’ belief that they are pursuing transformational reform. “Top to bottom, we’re 
challenging the way that people think about AWS and what people think about state government,” said Smith . 
“Not only do state employees benefit from AWS, but in the long run, so will the citizens of the state of Tennessee. 
We’re saving the state money while increasing productivity: It’s an amazing thing to see .”23

[21]  “Alternative Workplace Solutions Steering Committee Meeting Three,” August 2, 2016 . Presentation PowerPoint obtained via a personal 

communication by mail with officials from the State of Tennessee.

[22]  State agencies that are client facing are also using ticketing systems and software (e.g., Zendesk) to measure how AWS is affecting 

customer service . 

[23]  Producing this evidence was critical in part because there continued to be conflicting reports in the public sphere about the impact of 

remote work. For example, IBM, once a “pioneer” for remote work, recently decided to reduce this setup because company officials believed 

that it was undermining collaboration and innovation. Sarah Kessler, “IBM, Remote-Work Pioneer, Is Calling Thousands of Employees Back 

To The Office,” Quartz, March 21, 2017, available at https://qz .com/924167/ibm-remote-work-pioneer-is-calling-thousands-of-employees-

back-to-the-office/ (accessed on August 2, 2017) .

“It’s really getting back to…the 

legitimacy of government and 

the value we’re bringing  

to the citizens.’” 

– Robert Oglesby
Commissioner, Department of  

General Services, State of Tennessee . 
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Sustaining AWS: Summer 2017 and Beyond
By summer 2017, state officials were evaluating the best way to position AWS so that it would endure after 
Haslam left office in January 2019. For DGS, this included exploring opportunities to sell valuable real estate in 
downtown Nashville that was no longer planned for future use . There was also an ongoing dialogue, as Adams 
said, about how to “operationalize” the program . 

Yet, even as Tennessee explored how to cement the program, there was a sense that AWS had already created 
lasting change . State CIO Mark Bengel suggested that AWS was facilitating healthy risk taking. “It [AWS] is an enabler 
for people who think outside the box,” he said. “[If] we could do this, we could do something else differently.”24 
Baskin highlighted the program’s cultural impact, embodied in a refrain, first used by the U.S. General Services 
Administration, with which she often concluded presentations . “Work is what we do,” she said, “not where we are .” 
Oglesby similarly pointed to a deep, mission-driven impact . “AWS,” he said, “is helping us achieve a higher level of 
both direct and indirect performance and ultimately greater legitimacy [better, faster, cheaper] in the eyes of our 
citizens .” He elaborated: 

The significance of AWS cannot be overstated. We were able to create this huge, comprehensive 
program [AWS] that, by rewarding customers, enables us to accelerate our addressing those 
challenging enterprise-wide operational issues faster, more efficiently, and more effectively. It is 
allowing us to improve customer service by enabling our workforce to spend more time on things 
that add value; recruit, retain and reward a high-performing workforce; change the workforce 
culture to be more customer-centric; increase cross-boundary collaboration; leverage technology; 
accelerate the digital transformation and automation of every agency’s processes; increase citizens’ 
ability to help themselves with self-service applications; and of course redistribute taxpayer monies 
previously allocated to operational costs to citizen programs and services . It’s a win-win-win for 
citizens, employees, and state government . What else could you ask for? 

[24]  Interview with Mark Bengel, CIO, State of Tennessee, by telephone, June 13, 2017 . 
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In January 2013, Nate Sassano began a new role as the Statewide Wellness Coordinator for the State of 
Colorado, and he immediately faced a challenge: his supervisors in the Colorado Department of Personnel and 
Administration (DPA) wanted him to create a new employee wellness program by July 1, 2013. Sassano had 
known that he would be responsible for crafting the initiative, but the rapid timetable surprised him. “My first 
thought,” Sassano later recalled, “was, ‘you didn’t tell me that in the interview, but we’ll get it done.’”1  Thus, 
Sassano quickly faced pressing questions. How should he setup and structure a program that would require 
collaboration among a wide array of State agencies and private sector stakeholders? How would he and DPA 
rollout the program in just half a year, and what should they prioritize? Once the program was launched, how 
would they scale it?  

Background
A Cabinet-level agency, DPA “provides centralized human resources, information, tools, resources and materials 
needed for the State of Colorado to function.” During the 2013-2014 fiscal year, the agency had a $160 million 
budget, including a $60.2 million allocation for the Division of Human Resources. This is the unit in which 
Sassano and the wellness program were based.2 

January 2013 – July 2013:

Designing and Launching the Wellness Program
Although the rapid timetable for creating the wellness program surprised Sassano, the State had been 
contemplating the possibility of establishing such an initiative since soon after Governor John Hickenlooper took 
office in January 2011. From the perspective of Hickenlooper and other State officials, offering a wellness program 
was important in part because, amid a challenging fiscal climate, State 
employees had not received a raise in several years. A wellness program—
which would include up to a $240 reward for participation, including 
completing a Health Risk Assessment (HRA)—represented a new benefit that 
the State could offer to hard-working staff. The State also anticipated some 
long-term fiscal advantages to the program if it improved employee health 
and therefore decreased disability claims and sick leaves. Finally, given that 
Colorado prides itself on its active lifestyle and that many other states were 
already offering an employee wellness program, there was a sense, Sassano 
recalled, that Colorado was “behind the eight ball” and therefore needed to 
launch the initiative.

Nonetheless, the plan to launch the program by July 1 meant that Sassano 
had to work quickly.3  He therefore began meeting with different State agencies’ 
HR directors with hopes of learning what wellness programs, if any, they were 
already offering. DPA also connected with representatives of Colorado Workers 

[1]  Interview with Nate Sassano, Statewide Wellness Coordinator, Division of Human Resources, Department of Personnel & Administration, 

State of Colorado, by telephone, May 23, 2016. Hereafter cited as Sassano interview. Unless noted, subsequent quotations from and 

attributions to Sassano come from this interview and a separate telephone interview conducted on August 2, 2016.

[2]  “Cabinet,” Colorado Governor John Hickenlooper, State of Colorado, 2016, available at https://www.colorado.gov/governor/cabinet 

(accessed on August 25, 2016); “About Us,” Department of Personnel & Administration, State of Colorado, 2016, available at https://www.

colorado.gov/pacific/dpa/aboutus (accessed on August 25, 2016); and “Department of Personnel & Administration FY 2013-14 Strategic 

Plan,” State of Colorado, p. 5, available at https://www.colorado.gov/pacific/sites/default/files/13%20House%20Bus%20DPA%20Strategic%20

Plan%20FY%202013-14.pdf (accessed on August 25, 2016).

[3]  State officials targeted July 1 for the launch because that was when the new fiscal year began. Sassano interview.
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the pieces on the chess 

board to make sure that 

we had the pieces and 

parts that we needed 

to successfully launch a 

program.” 

– Nate Sassano
Statewide Wellness Coordinator, State of Colorado
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for Innovative and New Solutions (WINS)—the main advocacy group for State employees—to learn what offerings 
they thought would be most helpful to workers seeking to improve their health.4  This dialogue revealed that many 
State agencies did in fact have elements of wellness programs but that there was no coherent program or platform 
that bound those offerings together. One of DPA’s main tasks, Sassano realized, would therefore be discerning a way 
to create a common access point for all State employees while respecting the needs and approaches of the different 
agencies. “It was a matter of shuffling the pieces on the chess board,” Sassano explained, “to make sure that we had 
the pieces and parts that we needed to successfully launch a program.”

At the recommendation of then DPA Executive Director Kathy Nesbitt, Sassano next reached out to the State’s 
two health insurance providers, United Healthcare (UHC) and Kaiser Permanente (KP). Nesbitt suspected that 
the groups might be familiar with a provider or platform that could help to unify the State’s diverse offerings and 
increase engagement.5  Her intuition proved correct. The insurance providers helped the State connect with Welltok, 
a highly regarded firm that had created CaféWell, a “health optimization platform” that allowed insurance companies 
and “population health managers to guide and incentivize consumers to optimize their health.”6  The company also 
possessed significant experience working with the public sector.7,8 Thus, Welltok had the platform, the skills, and the 
experience to help DPA launch the wellness program. 

DPA next had to figure out a way to structure the partnership. Because of the tight timeline, the agency did 
not have an opportunity to issue a Request for Proposals (RFP) and establish a direct contract with Welltok. 
Instead, following a winter 2013 meeting, the parties reached an agreement whereby they would proceed with an 
innovative approach: UHC and KP—using funds that had already been allocated for their wellness programs for 
State employees—would work with Welltok to create a single wellness platform for the State.9  According to Robyn 
Harmon, then a Health Strategies Consultant with UHC, the insurance companies were excited to contribute to this 
partnership because their “mission is to help people lead healthier lives,” and that sometimes requires “think[ing] 
outside of the box.”10 

[4]  “About WINS,” Colorado WINS, available at http://coloradowins.org/about/ (accessed on August 25, 2016).

[5]  Prior to Sassano’s arrival, Nesbitt had already been in dialogue with the insurance providers about the possibility of crafting an 

employee wellness program. This included a high-level meeting involving Nesbitt and several senior UHC and KP leaders where the State 

communicated that they wanted to create a wellness initiative supported by a platform that any State employee could access, regardless of 

the insurance provider from which they received benefits.

[6]  “Mission,” Welltok, 2016, available at http://welltok.com/about/ (accessed on August 26, 2016).

[7]  Interview with Michelle Snyder, Senior Vice President/Chief Marketing Officer, Welltok, and Drew Corbett, Director, Client Services, Welltok, 

by telephone, July 6, 2016. Subsequent quotations from and attributions to Corbett and Snyder come from this interview.

[8]  Welltok recently ranked 235th on the Inc. list of the 5,000 fastest-growing technology companies. The firm also ranked 50th on Deloitte’s 

list of the 500 fastest-growing North American technology companies. Scott Rotermund, “Welltok Ranks High on Inc. 5000 List,” Welltok, 

August 2015, available at http://blog.welltok.com/welltok-ranks-high-on-inc-5000-list (accessed on August 25, 2016); and “Welltok Ranked 

#50 Fastest Growing Company in North America on Deloitte’s 2015 Technology Fast 500,” Welltok, November 2015, available at http://blog.

welltok.com/welltok-ranked-50-fastest-growing-company-in-north-america-on-deloittes-2015-technology-fast-500 (accessed on August 25, 

2016).

[9]  They reached this agreement, Sassano recalled, following a winter 2013 meeting at which Welltok delivered a powerful presentation 

and Kathy Nesbitt, the DPA Executive Director at the time, held a brief sidebar with representatives of the two insurance companies. To 

Sassano, this consultation and Nesbitt’s presence was emblematic of the critical role that the DPA Executive Director played in the process. 

Sassano reflected, “Kathy and I were speaking probably almost daily at that point when we were really trying to start to define those goals, 

which is pretty rare. She [was] executive director of a pretty large state agency and having that kind of access, I think is a little bit unheard 

of but really helpful in trying to launch a new program... I believe heavily, that without Kathy in place, I’m not sure we would have been 

where we were in July.”

[10]  Interview with Robyn Harmon, Director of Client Development and Acquisition, Optum, by telephone, July 14, 2016. Subsequent quotations 

from and attributions to Harmon come from this interview.
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Nonetheless, that multiple private sector partners—including two insurance companies that sometimes competed 
against one another—were willing to come together and employ a creative structure was refreshing and integral to 
the program’s success. Sassano reflected:

Without the partnership with UHC, Kaiser, Welltok, all those pieces and parts in place, I don’t think we 

would have had the success that we’ve had up front. We still would have had a wellness program. We 

would have had something that had a flyer, that had a list of options and those kinds of things. It would 

not have been the cohesive platform that we have today. 

Preparing To Launch
While the agreement was a critical step, the State, the insurance companies, and Welltok still had to figure out 
a way to launch the platform by July 1. With that aim in mind, the stakeholders—which were meeting frequently 
and working to identify resources to put on the platform—quickly decided to focus on two priorities. The first 
was creating a web interface that all State employees could access online.11  The second involved identifying 
the program’s metric for success in its first year: rather than initially targeting a wide array of health outcomes, 
they would focus prior to the launch and in their first year on maximizing employee participation. (They defined 
participation as having people join the platform and completing an HRA.) Looking back, Drew Corbett, the 
Director of Client Services for Welltok, felt that this focus was critical to guide the partners’ energy and allow 
them to navigate a tight timeline. “[It] allowed us to say,” Corbett recalled, “‘Everyone’s on board and we’ve got a 
really clear goal in front of us. Four months now feels like a lot of time rather than a very short amount of time.”

With these priorities in mind, the insurance providers and Welltok focused on fine-tuning the platform. Meanwhile, 
DPA planned a launch event on the steps of the State Capitol in early July. In advance of the event, which would 
include health vendors (e.g., massage therapists and bike rental companies) and a series of speakers, the team 
carried out a large email campaign and, at the recommendation of WINS officials, sent postcards to employees 
who relied less heavily on email. The event ultimately attracted approximately 1,000 State employees, generated 
substantial press coverage, and featured a memorable speech by Governor John Hickenlooper. What’s more, in a 
memorable moment during his address, the Governor removed his sports jacket and showed that he was wearing 
a wellness program t-shirt. “It was just a really cool way for him to put his weight behind the program and make it 
credible for employees,” said Sassano, who also ascribed broader significance to the Governor’s participation. He 
explained:

I really do believe that having the Governor involved in that initial marketing really helped employees 

take a step back and say, well if the Governor is willing to put his name to an email and to spend a few 

minutes speaking to this group of...1,000 employees out there that day on the Capitol. It gives, again, a 

little more weight. I think that helped a lot in getting folks to participate up front.

August 2013 – June 2014:

Engaging Employees and Structuring the Partnership
With the program off of the ground, DPA and their partners shifted their focus to maximizing employee 
participation, which they defined as having employees sign-up for the program and complete an HRA. 

In the past, both UHC and KP had offered State employees the opportunity to complete an HRA, but participation 

[11]  Interview with Christina Torizzo, Senior Workforce Health Consultant, Kaiser Permanente, by telephone, July 13, 2016. Subsequent 

quotations from and attributions to Torizzo come from this interview.
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had been minimal. Thus, a critical question for DPA to address was how to 
engage more staff. Sensing that one of the concerns for State employees 
could be privacy issues, the team went to great lengths to assure State 
employees that the State would be analyzing aggregated health data and 
would not be looking at health data at the individual level. Sassano and 
his colleagues also realized that they had to increase awareness. They 
therefore created an extensive engagement campaign that involved 
email blasts and online marketing as well as a significant effort to connect 
with State employees in person. In particular, DPA and its partners held 
what Christina Torizzo, a Senior Workforce Health Consultant at Kaiser 
Permanente, described as “roadshows.” These were live demonstrations 
of CaféWell—often held at wellness fairs or an agency’s all-staff meeting—where DPA and its partners could answer 
questions about and illustrate the benefits of the health optimization platform.

 Over time, DPA devised techniques to make deeper inroads in individual agencies. For example, the agency began 
identifying “Wellness Champions,” staff within each agency who could help to promote the program. The agency 
also adapted its messaging depending on the needs of different agencies. For example, it was typically possible to 
connect with personnel from the Department of Labor (many of whom had 9-5 jobs) through an email campaign 
or a lunchtime session. By contrast, DPA realized that it would be better to speak to staff from the Department 
of Corrections—many of whom had 12-hour shifts without an hour-long lunch break—at their shift changes. To 
Sassano, this was emblematic of the importance of becoming attuned to the needs of different agencies. “It’s often 
like working with 20 different businesses,” Sassano reflected, “and each business has [its] own way of communicating 
information and culture….”

This adaptive, multi-faceted engagement campaign paid dividends. Within weeks of launching the program, 
approximately 6,000 State employees had joined the platform and completed the HRA. Halfway through the 
initiative’s first year, approximately 35 percent of State employees were participating. Finally, at the one-year 
mark, participation had eclipsed 50 percent. DPA had significantly exceeded its goal of having 30 percent of State 
employees participate in the first year.

July 2014 – December 2015:

Restructuring the Partnership
While the wellness program had generated significant progress with participation, DPA still saw the need to 
evolve. From the agency’s perspective, the most important change involved the structure of the partnership. In 
the first year, UHC and KP had held the contract with Welltok, in part because the State had faced an extremely 
tight timeline to get the program off of the ground. In the second year, however, the State chose to restructure 
the partnership so that it was contracting directly with the provider of the wellness platform. This was in part 
to make sure that DPA was full in compliance with all State purchasing rules. It also stemmed from a desire, as 
Sassano explained, to make sure that DPA was “driving the bus” and make “it a little bit easier for [the State] to 
pull on th[e] levers to move the program in the direction we wanted it to go.”

The State therefore issued a competitive RFP to have a company partner with DPA to form a more long-term 
partnership for the wellness initiative. The State was very careful to ensure that it did not favor Welltok in the 
process; nonetheless, Welltok emerged as DPA’s choice for the partnership because the firm’s bid came in at a low 
cost and made creative use of advanced technology. In particular, Welltok incorporated IBM Watson, technology 
through which a computer can analyze data quickly and respond to a customer’s question.12 

[12]  For additional information on IBM’s Watson Technology, see “What is Watson?” IBM, available at http://www.ibm.com/watson/what-is-

watson.html (accessed on August 25, 2016).
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– Nate Sassano
Statewide Wellness Coordinator, State of Colorado
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2016 and Beyond:

Impact and the Path Ahead
Buoyed by this deeper partnership, DPA and Welltok—which continue to 
work closely with UHC and KP—have made an enormous impact. Among 
other signs of progress, more than 60 percent of State employees have 
participated in the wellness program. In addition, in a survey of program 
participants, more than 88 percent of respondents reported that they 
found the program valuable, and 71 percent of respondents felt that their 
health had improved from participating. The survey also revealed another 
benefit: 60 percent of respondents said that their perception of the State as 
an employer had improved as a result of their participation in the wellness 
program.13 

Sassano still sees room for improvement. Most notably, he would like to 
see the program shift toward an outcomes-based model where incentives are 
tied to health outcomes and improvements. Nonetheless, having made such a 
significant impact in such a short period of time, he and his partners are also 
positioned to offer insights about what it takes to make rapid change and progress in state government. According to 
Corbett, the Client Services Director for Welltok, one critical factor for pursuing a change involving multiple stakeholders 
is having the unified and firm backing of senior state officials. He explained, “There’s actually no better person in the 
driver seat than a state entity to say, ‘Let’s start making that happen. We are sort of going to force that chess game to 
start.’” 

Other stakeholders pointed to the importance of balancing action and planning. As Harmon, the UHC official, said, 
“Sometimes you don’t necessarily know or have the time to build a strategy.” Looking back, Sassano offered a similar 
perspective, saying it might have been beneficial to have more of a runway to plan but that by getting the program 
started, they have positioned themselves to be more strategic. He explained:

It would have been great to have more time to start the program. We didn’t, and that’s okay. We got it 

off the ground. We are where we are. I’m happy with where we are. To be honest with you, at this point 

we’re taking a step  back and saying, ‘Is this really the right direction? What other ways could we improve 

the program?’

Thus, DPA and its public and private sector partners took a risk and acted quickly and coherently. This has 
positioned them to help Coloradans become healthier and set an example for the rest of the country to emulate 
for years to come.

[13]  “State of Colorado Takes Next Step to Become Healthiest in the Nation with Welltok,” Colorado Department of Personnel & Administration, 

State of Colorado, August 10, 2016, available at https://www.colorado.gov/pacific/dpa/news/state-colorado-takes-next-step-become-

healthiest-nation-welltok (accessed on August 25, 2016).
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– Drew Corbett
Director of Client Services, Welltok
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One day in June 2012, officials from the Tennessee Department of General Services (DGS) listened intently 
as representatives of Jones Lang LaSalle (JLL) delivered a presentation that was simultaneously sobering 
and enlightening. Earlier that year, DGS had contracted with JLL—a large, multinational firm that specializes 
in real estate services—to prepare a master plan of the agency’s facilities and make recommendations for 
improving the organization and management of those facilities.1  As the company’s officials now explained 
in their presentation, JLL had found significant problems, including a lack of accountability, an unnecessarily 
“high headcount,” inconsistent skill levels, and highly variable service. As discouraging as this analysis was, 
it also, as JLL officials added, presented an opportunity: If DGS were to revamp its approach to facilities 
management, the agency could save approximately $40 million over five years. JLL concluded, “The State of 
Tennessee can achieve substantial cost savings and workplace enhancements by implementing these actions.”2 

The analysis illustrated that DGS had a powerful incentive to change its approach to facilities management, but it 
also presented the agency’s officials with difficult questions. Should they outsource the transformation effort, and, if 
so, with which company should they partner? How could they design and implement a strategy to realize the service 
improvements and savings that JLL projected? Would any State employees be laid off? If the project succeeded, how 
could Tennessee add the rest of the portfolio, including non-office general government facilities (e.g., parks and 
prisons) and higher education? 

Background
A Cabinet-level agency with an operating budget of approximately $230 million, DGS’s primary responsibility is 
managing real estate and  providing and procuring goods and services—including motor vehicle and equipment 
management, postal services, and warehousing and distribution—to other State agencies.34  DGS is also 
responsible for operating, managing, and maintaining a substantial swath of the State’s real estate holdings. In 
particular, in 2011, DGS oversaw approximately 10 million square feet of State real estate assets in 550 locations, 
of the total State portfolio of 94 million square feet.5  

[1]  “About,” Jones Lang LaSalle, available at http://www.us.jll.com/united-states/en-us/about (accessed on August 19, 2016).

[2]  “State of Tennessee Presentation of Facilities Assessment and Real Estate Master Plan Findings,” Presentation by Jones Lang LaSalle, June 

2012, available at https://www.tn.gov/assets/entities/finance/osa/attachments/TN-FacilitiesandMasterPlan-FinalSlideswithAnimationas

of071012.pdf (accessed on August 18, 2016).

[3]  “Cabinet,” Office of the Governor, State of Tennessee, available at https://www.tn.gov/governor/topic/cabinet (accessed on August 

18, 2016); and “Welcome to General Services,” Department of General Services, State of Tennessee, available at https://www.tn.gov/

generalservices/section/general-services-main (accessed on August 18, 2016).

[4]  “Annual Report,” Tennessee Department of General Services, 2015, available at https://www.tn.gov/assets/entities/generalservices/

attachments/DGS_Annual_Report_FY15_Final.pdf (accessed on August 19, 2016).

[5]  “State of Tennessee Real Estate Tennessee Real Estate Management (STREAM),” Department of General Services, State of Tennessee, 

available at https://www.tn.gov/generalservices/section/real-estate (accessed on August 18, 2016); and Robert Oglesby, “Tennessee’s Facility 

Management Outsourcing,” Department of General Services, State of Tennessee, 2014, p. 1, available at http://c.ymcdn.com/sites/www.

nasfa.net/resource/resmgr/Innovations/2014_Tennessee_-_Facility_Ma.pdf (accessed on August 18, 2016).
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2011-2012

The Decision to Outsource and Partner with Jones Lang LaSalle
Throughout its history, DGS had managed its real estate holdings internally. However, in 2011, the agency began 
to consider altering its approach. This was in part because DGS was grappling with deferred maintenance issues 
and struggling to hire and retain qualified staff at public sector salaries.6  Another impetus for change was a call 
to action by newly elected Governor Bill Haslam. A highly successful businessman who had most recently served 
as the Mayor of Knoxville, Haslam emphasized in his inaugural address in January 2011 that the State was facing 
an increasingly constrained fiscal environment and that it therefore had to become more resourceful.7 

Soon thereafter, DGS released a Request for Proposal (RFP) for a private sector firm to assess the condition of 
its facilities, suggest a long-term strategy for DGS’s real estate portfolio, and present a pricing plan to takeover the 
agency’s facilities management operations.8  Five companies, including JLL, responded to the initial RFP, but some 
State officials felt that they had not received sufficient data on pricing for facilities management. DGS therefore 
awarded JLL—which had impressed them with its global stature and expertise—an initial contract to complete the 
facilities assessment and a long-term strategic plan. After digesting JLL’s grim analysis of the status quo as well as its 
recommendations for improvement, DGS officials then commenced a subsequent round of bidding focused on the 
pricing for facilities management. That competitive negotiation involved only JLL and CBRE, the two companies that 
had scored highest by a wide margin on the initial RFP. 

Although both companies impressed the evaluation committee in the second 
round of negotiations, DGS awarded a five-year contract for facilities management 
to JLL. This was in part because JLL impressed with specific elements of its 
proposal, most notably a detailed transition plan, a strong risk mitigation strategy, 
and a willingness to make half of its management fee contingent upon meeting 
key performance indicators. The firm’s robust procurement process was also 
critical to Tennessee officials. 

Still, according to Herman Bulls, a Vice Chairman, Americas of JLL who led 
the company’s bid, the success of the firm’s proposal also hinged on something 
intangible: “trust.”9,10 To the knowledge of DGS officials, there was no precedent for a state outsourcing facilities 
management services. Thus, as Mike Perry, DGS’s Chief Procurement Officer, said, he and his colleagues, by contracting 
with JLL, would be acting as “pioneers,” and they realized that any novel endeavor involved risk. DGS was willing to take 
that chance with JLL because they trusted Bulls and the firm—which had a strong track record of successfully managing 
facilities for large organizations, including Procter & Gamble—to help them navigate and deliver in uncharted waters.

[6]  Interview with Mike Perry, Chief Procurement Officer, Department of General Services, State of Tennessee, by telephone, August 9, 2016. 

Several other State officials—including DGS Commissioner Bob Oglesby—participated in this call, which will hereafter be cited as “DGS 

interview.” Unless noted, the remainder of this case—including all subsequent quotations from and attributions to Perry and Oglesby—

come from this interview and a separate telephone interview conducted with DGS officials on May 16, 2016.

[7]  “Full Text: Governor Bill Haslam’s Inaugural Address,” January 15, 2011, State of Tennessee, available at https://www.tn.gov/governor/

news/30239 (accessed on August 18, 2016).

[8]  As part of an effort to increase efficiency, DGS also created a new sub-entity, the State of Tennessee Real Estate Asset Management 

(STREAM) Division. STREAM brought together the agency’s facilities management operations (which DGS had already overseen) and the 

leasing and property transaction services for those facilities, which had previously been managed by another department.

[9]  Interview with Herman Bulls, Vice Chairman, Americas, Jones Lang LaSalle, by telephone, July 13, 2016. Hereafter cited as Bulls interview. 

Subsequent quotations from and attributions to Bulls come from this interview.

[10]  Bulls also founded JLL’s Public Institutions Business Unit. “Our People – Herman Bulls,” Jones Lang LaSalle, 2016, available at http://www.

us.jll.com/united-states/en-us/people/61/herman-bulls (accessed on August 21, 2016).  

If we had not taken that 

first contract and gotten 

it done, who knows where 

we would be? 

– Bob Oglesby,
Commissioner, Department of General Services, 

State of Tennessee
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2013-2014

Implementation
DGS’s contract with JLL began in July 2013, and the agency quickly saw the 
benefits of the firm’s expertise, technology, and organizational acumen. In 
the past, the State had relied heavily on outside contractors to make repairs; 
JLL employees, by contrast, typically had the ability to make many of those 
repairs themselves—a more efficient and cost-effective approach.11  JLL also 
improved the process for placing and tracking work orders. Before, State 
officials had to call maintenance staff to report problems and monitor the 
progress of repairs. JLL introduced a computerized work order management 
system that allowed staff to place the request online or via a 24-hour 
telephone hotline. The system then transmitted the request to a technician’s 
mobile device, and State employees could monitor the progress of the work 
order online and would receive an email when it was complete to evaluate 
whether the service satisfied their reported issue. In this way, the State could 
for the first time monitor customer satisfaction with facilities management 
services. Finally, JLL produced regular reports for DGS that captured the 
number and composite effect of those work orders as well as granular data 
on the maintenance of specific facilities.12  

The DGS-JLL partnership profited further from clearly defined roles, strong coordination mechanisms, and an 
effective governance structure. DGS’s Facilities Management Director and JLL’s lead staff-member sat side-by-side 
in what State officials described as a “two-in-a-box” relationship. This meant that when problems or opportunities 
arose, they could easily determine how to proceed. DGS and JLL also created a steering committee led by DGS’s 
Facilities Management Director that met monthly and reviewed JLL’s progress on key performance indicators. Finally, 
the partners established a contract governance committee that convened quarterly and reviewed the partnership’s 
progress and strategy.13 Taken together, this setup allowed State officials and JLL to develop a productive partnership 
and strong communication; it also distinguished DGS’s approach from other traditional outsourcing initiatives where, 
as one outsourcing expert said, organizations “assign [an] outsourcing contract, dump the thing over the wall, and 
say, ‘Okay, it’s all yours. Holler if you need me.’” 

[11]  DGS interview.

[12]  Oglesby, “Tennessee’s Facility Management Outsourcing.”

[13]  Interview with Kevin Powell, Director of Facilities Management, Department of General Services, State of Tennessee, by telephone, July 29, 

2016.

Are you willing [to stand] 

for something that you 

can become a passionate 

advocate for? Are you 

willing to stand up for it 

and risk your professional 

reputation on it? 

– Herman Bulls
Vice Chairman, Americas, Jones Lang LaSalle
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Labor 
Still, the implementation process was not without challenges. As part of its effort to generate savings and 
increase efficiency, JLL did not retain 98 DGS employees out of 131 total facilities management staff, but hired 
an additional 48 staff. All DGS employees had the opportunity to apply for positions with JLL, and DGS attempted 
to help those staff-members who did not receive a job find other opportunities with the State of Tennessee. 
Nonetheless, the layoffs did not sit well with many staff, who voiced their concerns to state legislators, as well as 
the Tennessee State Employees Association, which, in tandem with a group of State employees, filed a lawsuit 
against the State. “[What we] think we’re seeing here,” said Robert O’Connell, the Executive Director of the 
Tennessee State Employees Association, “is an execution of a certain political philosophy.”14

Janice Schrott, a former State employee who now oversees approximately 1.2 million square feet of property as a 
Facilities Manager for JLL, offered a different perspective. In particular, she highlighted the advantages of partnering 
with an industry leader that could introduce the State to “best practices,” help DGS innovate, and provide staff 
extensive training and development opportunities.15 

Nonetheless, looking back, Bob Oglesby, who became DGS’s Commissioner in August 2013, identified the layoff—
and, more broadly, the communication surrounding the transition—as one of the most important lessons learned 
from the outsourcing initiative.16  He reflected:

We didn’t build a foundation or structure of support and trust with the legislature to really understand 

what this is all about. It was like, ‘Trust us, we know what we’re doing. We’re the executive branch, we’re 

going to get this done [and do] great things for the State.’ … Then, questions started to come up about it; 

I started to receive questions from employees and legislators about the loss of jobs and the stated cost 

avoidance. It started to show some of the duller side of the metal.

Impact
The difficulties surrounding the labor transition notwithstanding, the partnership with JLL produced significant 
benefits. By the end of FY 2014, the plan had saved DGS approximately $5.5 million, with projected savings 
for the following four years of more than $40 million. JLL’s computerized work order system was also paying 
dividends: the electronic system had been used 14,000 times in the first six months of the partnership.17  
Meanwhile, service had improved significantly as JLL met or exceeded all of its KPIs; and in part because of this, 
customer satisfaction—which JLL surveyed after every work order—had eclipsed 96 percent, well above the 
industry standard of 85 percent. A previously antiquated maintenance program had become a cutting-edge and 
cost-effective system.

[14]  “Judge Derails State Worker Layoffs,” The Tennessee Ledger, June 7, 2013, available at http://www.tnledger.com/editorial/ArticleEmail.

aspx?id=66865&print=1 (accessed on August 20, 2016); and Andy Sher, “Haslam Will Keep Taking Tennessee Services Private,” The Times 

Free Press, June 24, 2013, available at http://webcache.googleusercontent.com/search?q=cache:u1LlFGH4ofQJ:www.timesfreepress.com/

news/local/story/2013/jun/24/haslam-will-keep-taking-state-services/111563/+&cd=1&hl=en&ct=clnk&gl=us&client=safari (accessed on 

August 20, 2016).

[15]  Interview with Janice Schrott, Facilities Manager, State of Tennessee Account, Jones Lang LaSalle, by telephone, July 14, 2016.

[16]  Oglesby, who had previously served as the Tennessee State Architect, succeeded Steve Cates, who resigned in early August 2013. Robert 

Oglesby, Commissioner, Tennessee Department of General Services, available at https://www.tn.gov/generalservices/article/the-tennessee-

department-of-general-services-commissioners-page (accessed on August 20, 2016); and Andrea Zelinski, “Cates Resigns as Head of General 

Services To Return To Private Sector,” The City Paper, August 2, 2013, available at http://nashvillecitypaper.com/content/city-news/cates-

resigns-head-general-services-return-private-sector (accessed on August 20, 2016).

[17]  Oglesby, “Tennessee’s Facility Management Outsourcing,” Department of General Services, p. 1.
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Expansion
Buoyed by this success, DGS began exploring the possibility of outsourcing more of the State’s real estate 
holdings, including non-office areas of general government, such as parks and prisons, as well as those 
connected to Tennessee’s public universities. As the State evaluated this opportunity, it took a different 
approach than it did for the initial RFP. Most notably, the State guaranteed that it would protect all employees in 
the transition. It also formed a “core team” with representatives from the State government and the university 
system that studied best practices at other institutions, such as Texas A&M. The core team then shared these 
findings with key stakeholders—such as members of the state legislature’s Fiscal Review Committee—as part of 
a broader effort to foster a dialogue surrounding the possibility of further outsourcing. 

Thus, the conclusion of the story of Tennessee’s facilities management outsourcing efforts has yet to be written. 
Nonetheless, State officials can take pride in a program that has already produced enormous benefits while 
illuminating valuable lessons for other states considering the possibility of similarly ambitious reform. One is the 
importance of engagement.    “Communicate, communicate, communicate,” one State advisor said. Bulls, the JLL 
official, on the other hand, pointed to the importance of risk-taking. He encouraged public officials to ask themselves, 
“Are you willing [to stand] for something that you can become a passionate advocate for? Are you willing to stand up 
for it and risk your professional reputation on it?” Finally, Oglesby emphasized the significance of action. Reflecting on 
the different stages of the project, he said:

If we had not taken that first contract and gotten it done, who knows where we would be? We may not 

have even gotten to this step. … I think in hindsight, although it has some pain along with the first time, 

it probably was the right decision to just get it done. … We may still be talking about it if we’d taken a 

kinder, gentler approach and just trying to build consensus without having a pioneer out there to do it. I 

think it is kind of groundbreaking.

In other words, DGS officials had a vision and took a risk, and now the State of Tennessee is benefiting. 
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Overview
In 2006, the National Association of  State Mental Health Program Directors published a report stating that adults suffering from 
a serious mental illness were dying, on average, 25 years earlier than the general population. Deeply shocked and disturbed by these 
findings, Missouri officials knew they had to shift the way the state delivered health care services to those suffering from mental 
illnesses and chronic conditions. Their response? Developing a new model of  integrated medical and behavioral care for Missouri’s most 
vulnerable Medicaid population. They started small and successfully implemented a narrowly focused, integrative care program that 
produced favorable outcomes for a small population of  high-cost Medicaid patients. With the passage of  the Affordable Care Act in 
2010, Missouri officials saw an opportunity to expand this coordinated service delivery model. However, they didn’t want to simply 
create a bigger program; they wanted to facilitate a statewide paradigm shift in the way health care facilities delivered care. 

Missouri was facing a formidable challenge. The changes needed would impact traditional organizational structures, operating 
models and systems, as well as workforce composition, roles, and identities. Underpinning this initiative would be new data structures 
to capture the information needed to guide decisions and measure outcomes, robust partnerships with public and private entities to 
coordinate various aspects of  care and ensure data was shared in a timely manner, and a new workforce model to offer integrative 
care. Furthermore, new positions would need to integrate into existing health care agencies, staff  would have to alter the way 
they delivered care, and sweeping budget cuts meant resources would be scarce. Lastly, Missouri officials would need to design a 
sustainable funding model to ensure long-term viability for their vision and to secure support from the General Assembly.

Critical questions immediately surfaced. 

• What data systems would Missouri use to share sensitive patient information among multiple partners? 

• How would officials motivate health care staff  to adopt this new, coordinated approach to service delivery? 

• How would the health care industry workforce structure need to change in order to implement this new initiative effectively? 

• Would staff  be willing to give up traditional health care roles and adopt new responsibilities under the new model? 

• What role would vendors have in the development and ongoing operations of  the initiative? 

• How would officials ensure the long-term financial and political viability of  the initiative? 

In line with the theme of  NASCA’s 2015 Institute on Management and Leadership, this case study seeks to analyze Missouri’s 
reaction to convergence. It examines the barriers to implementing an innovative and disruptive initiative and identifies critical success 
factors. 

While most state chief  administrators, like Missouri Commissioner of  the Office of  Administration Doug Nelson, will 
presumably not be involved in the day-to-day operations of  a health care initiative, he did play an important role in the strategy and 
oversight of  the initiative, including: budgeting, planning, garnering support, and providing IT assistance. 

Furthermore, several key themes emerged from this study that are priority issues for state chief  administrators and their staff, 
including data governance, leading culture change, creating an agile workforce, and developing sustainable funding models for new 
initiatives.

This case study was developed to help public sector leaders explore strategies to respond to these priority issues, effectively 
navigate disruptive changes in technological, economic, and social factors and capitalize on the promise convergence. 



4 The Promise of  Convergence: Transforming Health Care Delivery in Missouri 

Background 

DM3700: A foray into integrative care 
In 2006, the National Association of  State Mental Health 
Program Directors published a report, spearheaded 
by Missouri’s current Medicaid Director Dr. Joe Parks, 
containing a shocking statistic about adults suffering from 
a serious mental illness: they were dying, on average, 25 
years earlier than the general population (Parks et al., 2006). 
Moreover, a significant percentage of  this population was 
dying of  comorbid mental and physical conditions. This 
report served as a catalyst for Disease Management 3700 
(DM3700), a collaborative between Missouri’s Department 
of  Mental Health (DMH) and the state’s Medicaid program, 
MO HealthNet Division (MHD). DM3700 focused on 
Missouri’s high cost Medicaid clients with impactable 
chronic medical conditions and mental illness who were 
not yet connected with a state Community Mental Health 
Center (CMHC). On average, each of  these patients 
had cost Medicaid more than $38,000 the previous year, 
suggesting an opportunity to save money and improve 
health outcomes. Through targeted outreach, the goal 
of  DM3700 was to offer preventative, coordinated care 
to this vulnerable population. While the services covered 
under DM3700 would typically be covered by DMH, 
MHD agreed to fund the cost of  coordinated services for 
qualified Medicaid recipients. 

Implementing the program presented significant 
challenges. DM3700 actively sought out patients with the 
most severe illnesses. Often locating and engaging these 
patients was nearly impossible. CMHCs received lists of  
hundreds of  potential enrollees. However, only 16% of  
patients had a phone number listed and many did not 
list an address, so health care representatives had to “be 
detectives” to track them down. For example, health care 
workers reported visiting pharmacies where patients had 
filled Medicaid prescriptions to collect current contact 
information. This became even more time-consuming 
when patients were located in remote areas of  the state. 
Oftentimes, when they did reach patients, health care 
workers discovered the patient was past the point of  
treatment or had already passed away. As a result, staff  
morale in many DM3700 agencies was very low; in one agency, counselors were brought in to talk with staff  about the amount of  loss 
they were experiencing. Health care officials knew they not only had to reach more of  the state’s high-risk population, but they also had 
to reach them sooner. Getting better data on this population would be essential. 

DM3700 marked the beginning of  a decisive shift towards a coordinated approach to helping Medicaid patients manage both 
their physical and mental health care needs, a far cry from how Medicaid had traditionally been administered. Despite implementation 
challenges, the initiative produced immediate and significant improvements in patient health as well as significant reductions in 
Medicaid costs. In 12 months, DM3700 saved Missouri $9.2 million dollars – an average of  $588 per enrollee per year (Missouri 
Mental Health Foundation). 

Convergence
Convergence is a phenomenon in which technological, 
economic, and social factors are co-evolving to create a new 
operating environment. Convergence can often upend existing 
institutional models, value propositions, and legitimacy. They 
may introduce new stakeholders, partners, and customers, 
along with disruptive technologies and evolving economic 
incentives. The resulting changes to the operating environment 
often blur the boundaries between policy domains and 
governmental organizations, and can also shift the services and 
outcomes that citizens and stakeholders demand.

Convergence’s Layers of Complexity – at its most basic level, 
convergence consists of three factors:

• The Social Factor: This comprises change in the social, 
demographic, and cultural attributes of citizens and their 
experience in the broader marketplace, which alters service 
demands, expectations for outcomes, and perceptions of 
public value.

• The Technological Factor: This entails change in digital 
information, data, and analytics, as well as scientific 
advancements and network-enabled operating models, 
which facilitate the emergence of new capabilities, 
organizational structures, and governance models.

• The Economic Factor: This comprises change in fiscal 
conditions, such as recessions and deficits, as well as shifts 
in financial models, such as evidence-based investment 
and behavioral economics, which may reform how society 
evaluates return on investment and resource allocation.

These factors are not operating in isolation: to begin to 
appreciate convergence’s complexity, one needs to analyze  
how these factors interact and the scope of their impact.  
(Oftelie, 2015)
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The Affordable Care Act: An opportunity to expand integrative care 
The 2010 passage of  the Patient Protection and Affordable Care Act presented a unique opportunity to build off  of  the early 
successes of  DM3700. Specifically, Section 2703 under the law allowed states to implement Health Homes - a service delivery model 
intended to provide a cost effective, longitudinal “home” to facilitate access to an interdisciplinary array of  medical care, behavioral 
health care, and community based social services and supports, primarily targeted at Medicaid recipients with chronic conditions 
(Parks, 2015). For Health Homes to work effectively, they must apply the five principles of  quality care service delivery: person-
centered care, integrated care, evidence-based care, population-based care, and data-driven care (Parks, 2015). 

Recognizing this as an opportunity to initiate a statewide paradigm shift in the way facilities delivered care, Missouri quickly 
applied. In late 2011, it became the first state to receive approval from the Centers for Medicare & Medicaid Services for two 
Medicaid Health Home State Plan Amendments (SPAs). 1 The SPAs established two versions of  Health Homes: one in CHMCs 
and one in Primary Care Clinics (PCCs).  CMHC Health Homes target beneficiaries who have a serious and persistent mental health 
condition, or a mental health or substance abuse condition and another chronic condition or a risk of  developing another due to 
tobacco use.  The PCC Health Homes target Medicaid beneficiaries who have two or more chronic physical conditions, or who have 
one chronic condition and are at risk of  developing another (Nardone et al., 2012). 

Both models were approximately 70% identical in staffing, payments, and performance measures, and were managed by 
interlocking governance teams. Both SPAs became effective January 2012, and the Health Homes initiative was launched. The goals 
of  Health Homes were to lower rates of  emergency room use, reduce hospital admissions and readmissions, reduce health care costs, 
lessen the reliance on long-term care facilities, and improve the experience of  care and quality of  care outcomes for individuals in its 
target population(s). 

Changing Factors: An environment ripe for innovation 
In addition to changing government policies, other shifting factors precipitated the decision to develop the Health Homes initiative. 
Economically, the financial downturn in 2008 led to state budget cuts, which forced government officials to think resourcefully 
about how to spend their money. From FY 2008 to FY 2010, Missouri’s General Revenue collections fell by 12.9%. During the same 
time, General Revenue spending for the Department of  Mental Health’s programs and services fell by 2.4%. As a historically low-
tax state, Missouri representatives knew finding additional resources to compensate for budget cuts was improbable. Therefore, the 
Department focused on improving efficiencies and identifying federal funding to match state funds. Along with other states, Missouri 
also recognized the proportion of  their budget dedicated to health care was increasing and began assessing the benefits of  spending 
money up front to save money in the long run. 

Technologically, Missouri had systems in place to capture and analyze data, but was not yet maximizing the potential of  this 
information. Missouri was the first state to make available electronic health records (EHRs) based on Medicaid claims, offering payers 
(insurance companies) a wealth of  data on all the care an individual was receiving. Providers (hospitals, health care clinics, physicians, 
etc.), on the other hand, were only aware of  the care they administered themselves. This was especially problematic for patients with 
severe issues who were receiving care from multiple providers. Missouri already had the technology in place to analyze this data, 
but needed to make it accessible to providers to ensure they understood all the care their patients were receiving and could use this 
knowledge to improve their decision-making. Simultaneously, reimbursements for providers, historically focused on direct services 
but now given for care coordination, were moving towards performance-based payments and outcome measurements. 

Culturally, Missouri’s health care system was in the middle of  a paradigm shift towards integrated care. Prior to DM3700, a 
small program was created to add nurse liaisons to CMHCs, which started the cultural shift towards blending mental and physical 
health services. DM3700 continued this momentum and further solidified the benefits of  a coordinated approach to administering 
care. This emphasis on providing holistic, coordinated care (as opposed to having patients visit separate specialists that did not 
communicate with each other), paved the way for Health Homes.

When presented with convergence, public institutions often can’t keep pace with such changes and instead cling to legacy systems 
and outdated practices. Furthermore, public officials have less discretion to change their structures, systems, and workforce in 
response to convergence than their private sector counterparts, oftentimes leading to inertia that prevents a responsive course of  
action (Oftelie, 2015). Missouri officials, however, capitalized on converging economic, technical, and social factors and responded by 
transforming their health care service delivery model. Following the advice Missouri Medicaid Director Dr. Joe Parks offered to other 
states, they “[e]rred on the side of  action.” 

1 As of  May 2015, 19 states have approved SPAs, with some states submitting multiple SPAs to target different populations or phase-in regional implementation 
(resulting in 26 unique models across these states). More than one million Medicaid beneficiaries have been enrolled in Health Homes to date. Nearly a dozen 
other states are planning Health Home models (CMS, 2015). A full list of  states with Health Home models can be found in the Appendix of  this report. 
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Developing Evidence-Based Programs: Managing Data Systems
One area that demanded immediate action and attention was developing a governance 
structure, cross-agency agreements, and underpinning data system to support Missouri 
in its efforts to build an evidence-based approach to patient care. To calculate cost 
savings, the Health Home implementation team of  Missouri officials and providers 
had to capture and share sensitive patient information collected through Medicaid 
claims, hospital forms, and providers’ electronic medical records. To evaluate and 
benchmark Health Homes’ performance, the team needed to gather metrics around 
care coordination (e.g. percentage of  patients discharged from a hospital that had 
been contacted by a Health Home care manager within three days of  discharge) and 
behavioral health and disease management (e.g. percentage of  adults reporting illicit 
drug use or suffering from diabetes). To improve health outcomes the team needed to 
identify key health indicators to guide decisions they made for patient care. 

To capture, manage, organize, share, and use this data effectively, the team had a number of  decisions to make. 

• Should they use existing IT infrastructure and legacy systems or create an entirely new data system? 

• What governance structure would support their work? 

• How could they craft data sharing agreements to provide the legal framework and outline expectations of  partners involved? 

• What steps would they need to take to create an evidenced-based culture where employees were equipped with the skills needed to 
collect and analyze data? 

Multiple Systems vs. One Integrated System

Advantages
Taking immediate action using existing systems: Following his own advice to “err on the side of  action,” Dr. Parks 
and Missouri officials made the strategic decision to utilize the data systems and vendors already in place rather than build a single 
centralized database to manage all of  the information required to run Health Homes. They knew developing momentum early on 
was crucial and they feared that building one comprehensive, integrated system would slow them down. Dr. Parks believed utilizing 
existing infrastructure would allow Health Homes to get up and running fast. “[There] were a mosaic of  tools that we were able to 
stand up quickly.... We have several data warehouses that we do different analytics off  of. We have several data systems that we use to 
make information about patient care available to providers.” Dr. Parks believed sharing data early, often, and raw – accomplished by 
utilizing existing data infrastructure already in place - contributed to the success of  the Health Homes initiative in Missouri. 

Additionally, all partners involved in the Health Home initiative already had CyberAccess, an electronic health record (EHR) 
program that captured Medicaid claims information for MHN participants. Each Health Home agency also pulled data from 
electronic medical records (EMRs) for non-Medicaid-related treatment, planning, scheduling, and patient assessment. Each type of  
Health Home, CHMCs and PCCs, captured and aggregated data from multiple sources. To supplement the existing infrastructure, 
several ad hoc databases were created, particularly around hospital information. Data from hospital stays and ER visits were 
transferred as flat files through an Access database and sent around via email. A graphic outlining the data flow process for PCC 
Health Homes is available in the Appendix of  this report. 

Keeping costs low: Another benefit of  using existing data systems was that it kept costs low. Missouri avoided massive upfront 
expenditures required to build a customized data warehouse and the additional investment in staff  and resources to learn a new 
system. The ad hoc data transfers used simple software. Furthermore, multiple systems meant multiple checkpoints. Missouri officials 
used information transfers from all systems like a series of  checks and balances, allowing them to review the accuracy of  information 
as it flowed back and forth between systems. 

Continuing established relationships with IT partners: Lastly, using existing infrastructure allowed Missouri to continue its 
relationship with its vendors. The PCCs and CHMCs had longstanding relationships with respective health information technology 
(HIT) vendors, and over several years had gone through an iterative process to refine their data sharing procedures. With a solid 
foundation of  sharing data, it was easier to develop additional data processes related to Health Homes. Both HIT vendors were small, 
which benefited Missouri. Missouri was the primary client of  each HIT vendor and therefore received a lot of  customization and 
attention. 

Despite these benefits, there were many challenges associated with the decision to continue using multiple data systems. 

Key Concepts:  
Managing Data Systems
• Multiple systems vs. integrated system
• Data sharing agreements
• Creating a data culture 
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Challenges
Harmonizing data from disparate systems: Synchronizing multiple versions of  the same data, housed in separate systems, 
was difficult. While workarounds were created to manually share and check data, it wasn’t in real-time. Missouri officials reported 
bizarre lags – often 30 to 40 days – transferring data from one system to the next. They’ve resolved this by passing large Excel and 
Access flat files back and forth via email. However, these workarounds are burdensome, as uploading, transferring and opening such 
massive files is a slow and arduous process. This significantly impacts Missouri’s ability to exchange real-time data. Only some data 
points, such as hospitalization authorization and pharmacy information, can be transferred in real-time. Furthermore, EMR data, 
while pulled regularly, varied from Health Home to Health Home. Therefore, non-Medicaid data was not comparable across agencies. 

Lacking population-based analytics: While all partners were adept at using CyberAccess (the program that provides 
comprehensive medical information on Medicaid individuals), it was unable to provide any analytics on population-based care, a tenet 
of  Health Homes. Health Homes aims to reduce their dependence on individual patients’ reporting their own issues and instead, 
analyze whole populations by systematically tracking and managing their conditions and identifying care gaps. The HIT tools Health 
Homes currently use do not incorporate population-management, something the state hopes to work with its vendors to change in 
the future. Missouri officials acknowledge that a centralized database would be an ideal solution for population-based management.

Managing multiple system upgrades: Another challenge of  working with disparate systems was navigating multiple system 
upgrades. As one example, when a health IT tool is updated, hundreds of  providers working at dozens of  Health Homes must learn 
and master the new features. System upgrades also have the potential to threaten the frequency and accuracy of  data exchanges, 
which are essential to coordinated care. To effectively manage such upgrades, Missouri officials developed an upgrade protocol. The 
CHMC Health Homes select a small group of  tech-savvy, detail-oriented providers to test new features and recommend training 
programs to help other providers learn the updates. Once the beta testers have offered their recommendations, a newsletter is sent 
out to all CHMC Health Homes alerting all providers about the upgrade. Webinars are then offered to train the appropriate staff, and 
Health Home directors discuss system upgrades during their regular quarterly meetings.

High staff turnover: Frequent vendor staff  turnover has also compounded challenges with multiple upgrades. Missouri officials 
reported frustration at having to spend so much time getting each new account manager caught up, and believed this contributed to 
delays in overall progress. 

Structuring Data Sharing Agreements
In addition to making decisions about data systems, Missouri also had to develop a data governance structure and accompanying 
agreements to guide its approach to using and sharing data across organizations. This was critical, as data analytics would be essential 
to identifying patients who needed care, addressing care gaps, and capturing information on all the interactions between patients and 
various providers. 

However, this was not an easy task. In addition to the challenges associated with building consensus between numerous agencies, 
the officials also had to navigate HIPAA guidelines and legal parameters with precision. For example, while the HIPAA statute 
expressly states data can be shared for the purposes of  care coordination, legal representatives remained extremely cautious about 
sharing patient information. Reflecting on this, one Missouri official expressed the need to adopt a new mindset. “You need to be 
familiar with what you can do under HIPAA, not what you can’t do. The major goal is to share information, not avoid mistakes.”  

To navigate through these potential landmines, during the early stages of  implementation Missouri brought eight big data players 
- including three vendors, the DMH and MHD - to the table, and crafted an umbrella MOU that outlined the roles and expectations 
for the group. To generate momentum, Missouri officials made a strategic decision to write the data sharing agreement in very broad 
terms, which would not need to be revised frequently. They believed an agreement written too narrowly would have stymied the 
group’s progress, and felt that more detailed agreements with data contractors could be layered under the umbrella MOU. 

Creating a Data Culture 
Despite being familiar with many of  the data structures already in place, staff  at all the partner organizations needed training on how 
to use existing systems to collect, organize, share and analyze new information. This would be essential to tracking progress across all 
facilities, capturing key indicators, and achieving new health outcomes. 

Collecting quantitative data was a new concept for many staff, particularly for behavioral health specialists. Initially many people 
felt overwhelmed documenting observational data in spreadsheets, and viewed it as a burdensome task that took them away from 
their delivering patient care. In addition, administrators frequently disregarded outcome reports from other facilities. They were 
concerned only about the care they were providing to their own patients. 



8 The Promise of  Convergence: Transforming Health Care Delivery in Missouri 

To help staff  members appreciate the value of  new data collection methods and the importance of  looking at progress reports 
from other facilities, Missouri officials held numerous trainings. During these sessions, officials emphasized how providers could use 
information about care their patients were receiving elsewhere to improve treatments and coordination. 

Missouri officials also used outcome reports to build a culture of  peer-to-peer mentoring. In the spirit of  transparency, the state 
regularly sent reports for all Health Homes to every participating agency. When certain Health Homes saw they were being out-
performed, the reports for other facilities were suddenly more important. What were they doing to achieve such outcomes?  What 
ideas could be borrowed? This led to Health Homes across the state working together and collaborating. 

Motivating Culture Change: Integrating Teams to Provide 
Integrative Care 
“We wanted people from the beginning to realize this wasn’t a new service or program but it was 
changing who we are – the change was seeing people differently.” - Former Director of  the 
Missouri Department of  Mental Health 

Data was clearly an integral component to coordinating care and providing 
behavioral, health and social services to those in need. However, the data was 
intended to support a broader cultural change. While previous health care programs 
in the state introduced this concept of  “whole-person” approach to care, the Health 
Homes initiative required providers to fully embrace this new concept and way of  
administering services. 

Early champions of  Health Home had to combat misperceptions about the initiative and find ways to distinguish it from previous 
efforts. Initially, many service providers viewed Health Homes as a program embedded in existing CMHCs and PCCs rather than 
a fundamental shift in the way Missouri’s health care system delivered services. Missouri officials realized they needed to get buy-in 
from executive staff  at CMHCs and PCCs to change this perception and engage staff  in adopting this new health care model. To 
successfully alter service delivery they also had to change the staffing model. Missouri officials decided to create new, dedicated Health 
Home positions to administer and coordinate the “whole-person” approach to care. These staff  would have to be integrated into 
existing health care agencies and they would require a unique skillset, which made recruitment and retention challenging during the 
early days of  operation. 

“Whole-person” Approach to Treatment 
Engaging senior staff: Missouri officials knew it was essential to secure buy-in from CMHC and PCC executives before health 
care agencies officially became Health Home sites. Beyond garnering support, to be successful they would have to convince every 
CEO to become an ambassador of  Health Homes and demonstrate the value of  this new approach to their staff  at every level of  
the agency. To accomplish this, the state mandated that all CHMC and PCC CEOs present a PowerPoint entitled “Paving the Way 
for Health Homes” to their staff. The presentation, created by Missouri officials, explained the concept of  Health Homes, why 
they were important, the new Health Home employment positions, and the intended outcomes of  the initiative. The idea was that 
this presentation would help the CEOs become conversant in the Health Home initiative and be able to teach their staff  about 
it. Furthermore, it was a tool to show CMHCs the value of  incorporating primary care into their practice and to show PCCs the 
importance of  understanding the behavioral health of  their patients. 

To further bolster this top-down approach, Missouri officials also developed a targeted engagement strategy for each CMHC’s 
upper-level administration and community supervisors. Missouri officials conducted a “Health Home 101” crash course for CMHC 
senior staff  before the initiation of  Health Home.  The course was designed to assist CMHC’s in understanding and implementing 
the Health Home initiative as specified in state rules, regulations and manuals. “Health Home 101” equipped senior staff  with 
the knowledge needed to lead this new, innovative health care model.  Leadership buy-in gave Health Homes the credibility and 
legitimacy it needed to convince the rest of  staff  that a “whole-person” approach to health care was effective. 

Statewide learning collaborative: To augment staff  engagement strategies, Missouri officials hosted a statewide learning 
collaborative to reinforce the concept of  providing patient-centered care. This 18-month collaborative, funded by local health 
foundations, brought consultants to Missouri to speak with Health Home administrators. As one official shared, unlike the training 
programs Missouri officials delivered themselves, the learning collaborative turned out to be “an abysmal flop.” The consultants 
were unfamiliar with the initiative and led multi-day training sessions that weren’t tailored to the challenges Health Home staff  were 
facing. Instead, consultants focused solely on primary care (their area of  expertise), rather than the integration of  primary care with 

Key Concepts: Motivating  
Culture Change
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• Creating a new workforce model
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behavioral health. One Missouri official reflected that it would have been beneficial to have a stakeholder user group to guide the 
consultants through the collaborative. 

Another issue with the collaborative was timing. Missouri hosted the learning collaborative during early stages of  implementation, 
when Health Home administrators were busy enrolling new clients, learning new data processes, hiring new staff, and building new 
relationships. There was a steep learning curve to operating a Health Home and the collaborative efforts disrupted the early months 
when administrators were extremely busy implementing the new initiative. One Health Home staff  member said at the time of  the 
collaborative, “Everyone was new. We had nothing to compare to.” It would have been more helpful to participate in the learning 
collaborative two or three years into the initiative, when Health Home staff  were more experienced and could learn how to further 
improve care coordination and share best practices with one another.

Creating a New Workforce Model
Dedicated Health Home positions: In order to effectively provide this new patient-centered approach to care, several dedicated 
Health Home positions were created. 2 One position was the Nurse Care Manager (NCM), a nurse hired from outside of  the Health 
Home practice to manage all the medical needs of  enrolled patients. This included developing treatment plans for all Health Home 
enrollees and leading wellness, prevention and education initiatives. During the first year, many Health Homes experienced high 
turnover rates with NCMs. Most NCMs had extensive experience performing traditional nursing tasks in facilities like hospitals 
and emergency rooms, and were accustomed to spending the majority of  their time with a limited number of  patients. As a Health 
Home NCM, their role fundamentally shifted away from one-to-one assistance to overseeing 250 patients and offering “curb-side” 
assistance—a quick check-in and consultation—with multiple patients a day. To help coordinate various aspects of  care, a large 
portion of  their job focused more on education and case management, fields many nurses were unfamiliar with. NCMs had to 
transition to identifying as public health nurses instead of  clinic nurses.

Managing expectations and improving recruitment strategies: In response to these high turnover rates, Missouri 
agencies improved their hiring and recruitment strategy for the NCM role. During the interview process they focused on managing 
expectations, and clarified how the role of  an NCM differed from traditional nursing responsibilities. By improving the interview 
process, nurses became acutely aware of  what their unique Health Home responsibilities would be before they assumed the NCM 
role. As a result, Missouri hired nurses who were better suited for the NCM role and the turnover rate decreased. 

Managing expectations was also a challenge for another role, the Community Support Specialist (CSS). While this position existed 
prior to Health Homes, with the launch of  this new initiative CSS responsibilities expanded beyond traditional case management to 
incorporate primary care referrals. In the beginning, many CSSs thought it was now their job to treat physical ailments. “I didn’t go 
to medical school for a reason,” was a common remark. To combat this misperception and empower CSSs to feel confident in their 
expanded role, Missouri had NCMs educate CSSs about primary care basics, including diet and fitness plans, so that CSSs understood 
the connection between behavioral and physical health, and could refer patients elsewhere for treatment accordingly. 

Integrating New Staff
While recruiting the right people for the new Health Home jobs was challenging, integrating them into health practices proved to be 
another obstacle. In some facilities, simply co-locating new staff  members into the health care facilities was sufficient. Being in the 
same physical space was conducive to forming teams across the behavioral health and primary care spectrum. In other agencies, the 
integration was not as seamless.

Reflecting on this, one Missouri official noted, “What’s fascinating [is that] you can have people think integration will work if  it’s 
under the same roof, but I’ve learned you can have silos within the same building and have terrible integrated care.” In one Health 
Home, a staff  member stated that when Health Homes launched at her site the primary care and behavioral health sides were 
adversarial. The blending of  new roles and different cultures associated with each component of  the Health Home—primary care 
and behavioral health—resulted in conflict among staff  members.

Missouri officials took several steps to overcome integration challenges. For example, CEOs were asked to present the “Paving 
the Way” PowerPoint to train all staff—not just the new Health Home staff—on the nuts and bolts of  the new initiative. As 
another example, the Health Home site that reported agitation between primary care and behavioral health practitioners focused on 
cultivating “intraprenuers” — early champions of  the program who had influence within the organization and could engage their 
peers in the initiative. Originally, the health care facility focused their efforts on convincing the 30% of  staff  members who were most 

2 CMHCs, the designated providers for the behavioral health population, incorporated primary care into the traditional behavioral health model through the addition 
of  two new staff  - nurse care managers and primary care physician consultants. While these staff  members don’t provide direct primary care, they do provide care 
management and care coordination for both the mental and physical health of  their patients. Primary Care Clinics are the designated providers for the population 
with multiple chronic physical conditions. PCCs incorporate behavioral health into the traditional primary care model through the addition of  one new staff  
member, the behavioral health consultant (“Paving the Way”, 2015). 
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resistant to Health Homes. But, they discovered redirecting their attention to intraprenuers, the 30% of  staff  who supported the 
Health Home effort, was more effective because those champions could convince the rest of  the organization—half  of  which were 
indifferent; half, resistant—to support the new health care service delivery model. As one health care worker explained, “building 
trust instead of  battling mistrust” was a major takeaway from the experience. 

The same Health Home facility also worked to create common practices among the behavioral and primary care staff. In the 
beginning, there weren’t many commonalities between behavioral health and primary care approaches to treating patients, so neither 
side really knew what the other was doing. For example, there was no clear lead to dictate lab protocol or to prescribe medication. 
Members of  both fields came together to develop a core set of  practices they both would abide by. As one team member put it, 
“Sometimes you just need two people to sit there and talk doctor-to-doctor, figure out what is best for the client, and figure out how 
to operationalize it.” Face-to-face meetings like this not only brought about agreement, but also streamlined processes, which lead to 
increased efficiency in care coordination. 

Collaborating to Achieve Success: Approaching  
Vendors as Partners 
“There has to be a strong partnership. It’s almost as if  we are on the team with Missouri. They 
don’t treat us like a vendor. We are definitely a partner. That is a key, I think, to the success of  
that arrangement.” - Health Information Technology Vendor 

Adding to the number of  key stakeholders involved in Health Homes, Missouri 
officials interacted closely with two health information technology (HIT) vendors, 
which served as the data analytics arm for both the CMHC and PCC Health Homes, 
as well as Xerox, which managed CyberAccess. All vendors joined the Health Home 
initiative during the development phase and remained integral partners throughout the 
implementation and operation phases. Missouri officials had to work with vendors to 
develop meaningful performance and outcome measurements. As Health Homes evolved, so did the data that was collected. Updating 
metrics, remapping data sets, and training staff  required clear communication and flexibility from both state and vendor representatives. 

Remaining Flexible 
As the Health Home initiative progressed, the data being collected to demonstrate outcomes and show cost savings evolved. This 
meant that vendors had to quickly update health information technology tools. Reflecting on lessons learned working on such a 
complex, disruptive initiative, one vendor commented “the Health Home agency will be evolving their process and protocol as you 
work with them as their vendors. This means there will be a lot of  need to be nimble and flexible. What they need in their first month 
won’t match what they need in their six month because of  something they don’t foresee. You’re trying to run with them but you’re 
sometimes behind them.” For example, when the Health Homes would need an immediate update that would typically take months 
to create, the vendors would have to find creative short-term solutions.

Similar to upgrades to the HIT tool, creating and updating the metrics collected by each Health Home required flexibility and clear 
communication between the state and vendors. To guide this process, before changing any metrics, Missouri and its vendors ask a 
series of  questions:

• Have any other states in a similar situation made this update? 

 A benefit of  working with vendors is that they can apply lessons learned from their experiences with other clients. 

• Why are we updating this metric? 

 Missouri officials made a concerted effort to only collect data that could influence decision-making. By asking “why” they avoided 
collecting measures they couldn’t take action upon. 

• How will this change impact any other measures? 

 Missouri officials and vendors always discussed potential unintended consequences of  remapping data. 

• Will we be able to use this data to draw broad conclusions? 

 Missouri officials and vendors made a strategic decision to align many metrics to national standards to coordinate with federal 
requirements.

Key Concepts: Partnering  
with Vendors
• Remaining Flexible
• Navigating change as a team
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• Is this metric appropriate? 

 While most metrics are aligned with national standards, Missouri has had to update certain metrics that were simply unattainable 
for their population. For example, Health Homes are required to collect information on patients’ body mass index (BMI). The 
original goal was to bring patients to a healthy BMI of  18.5 to 25%. However, 38% of  patients in the CMHC Health Homes 
qualify as obese (BMI greater than 30) and 20% qualify as extremely obese (BMI greater than 35). It wasn’t feasible to bring 
someone with a BMI of  40 down 20 points. Staff  became frustrated because they couldn’t meet the goal for this metric. So 
Missouri officials and their partner vendors changed how they were evaluating BMI and now include a weight assessment and 
follow-up. 

• Will these updates translate well to the end-user experience? 

 According to one of  the vendors, oftentimes there are disconnects between back-end development and end-user functionality. 
Developers get excited about a new feature only to find out it is confusing to those using it in the field. Missouri officials had to 
work diligently to to ensure this gap was closed. They created a feedback loop where beta-testers assess the functionality before 
distributiown and report back to vendors on their experience. 

Complete lists of  CMHC and PCC Health Home metrics are available in the Appendix of  this report. 

Navigating Change as a Team
One HIT vendor explained the process of  working on the Missouri Health Homes as being in two phases. The first phase involved 
working with Missouri to develop a series of  metrics and train their staff  accordingly. The second phase began when Missouri’s 
workforce developed enough sophistication with the HIT tools to start challenging the data and thinking more critically about data 
integrity, quality and usefulness. 

When this second phase began, the HIT vendors had to remap data that had been in place for years and had never been 
questioned before. To navigate through this process, Missouri and its vendors had to develop a mutual trust and understand that 
as staff  became more comfortable with the data, they would become more involved in updates to the HIT tools. As one vendor 
observed, “you must be willing to stay together in muddy waters and not blame each other.”

One factor Missouri has had to consider as they move into this next phase of  data collection and analytics is the importance 
of  establishing a data warehouse. The PCC Health Home HIT vendor already aggregates data from the electronic medical record 
systems of  all Health Homes and dumps it into a single data warehouse where they normalize the data and layer on various analytics 
so that all PCC Health Homes are looking at data in the exact same way. This makes benchmarking, comparing, and spotting trends 
much easier. The CMHC vendor, on the other hand, had not taken this approach, pointing out that it was critical to train a workforce 
to be adept at data collection and analysis before building a data warehouse. However, now that Missouri has a more data-savvy 
workforce, officials and the CMHC vendor feel a warehouse would be useful. Even if  the CMHC’s vendor creates it’s own data 
warehouse, the ultimate goal Missouri officials would like to work towards is one master repository for data that stores all information 
from both PCC and CHMC Health Homes. 

Developing an evidenced-based system to capture and analyze data has helped Missouri officials demonstrate the benefits of  the 
Health Home model. Already officials have seen dramatic cost savings benefits, primarily from the decrease in hospitalizations and 
ER visits, and they anticipate additional cost savings from a decrease in patient dependence on long-term facilities. In the first year 
alone, Missouri’s Health Homes saved an estimated $36.3 million, or about $60 per patient per month. In CMHC Health Homes 
across the state, the percentage of  clients with one or more hospital visits dropped 9.1% and the number of  ER visits per 1,000 
dropped 34.7%. 
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Ensuring Long-term Viability: Creating a Sustainable  
Funding Model 
Before Missouri officials could demonstrate savings and prove the value of  the 
initiative, they needed an initial injection of  funding to launch Health Homes, and 
a sound funding model that would insure not only the long-term viability of  the 
initiative but also secure political support from the General Assembly and Governor. 

Developing a New Funding Model
Missouri officials had several strategic funding decisions to make. They needed to 
establish new payment terms and agreements with providers, identify opportunities 
to bring in new funding, develop a sustainable funding model, and navigate the launch 
phase when initial expenses would be high. 

Tackling the new payment terms first, Missouri decided to pay Health Home providers using a per member per month (PMPM) rate. 
The PMPM would cover the increased costs of  providing coordinated care to patients, including expenses such as compensation for 
new Health Home staff  members. To calculate the PMPM rates, Missouri officials had to first figure out how many patients would be 
eligible for Health Homes, how many providers would offer services, and the salaries of  the new, dedicated Health Homes staff. CMHC 
Health Homes receive approximately $80 PMPM, which is appropriated to the Department of  Mental Health. The PCC Health Homes 
receive approximately $60 PMPM, which is appropriated to the Department of  Social Services.

Capitalizing on Federal Funds
For an initial infusion of  funds, Missouri saw an opportunity to take advantage of  changing federal policies. Typically, Missouri 
receives a federal match of  around 64% (the Federal Medical Assistance Percentage – FMAP) to pay for medical services for 
their citizens who are eligible for Medicaid. However, to incentivize states to move to a more integrated approach to health care, 
a provision under Section 2703 of  the Affordable Care Act offered to provide a 90% match for two years to states that adopted 
Health Homes. Missouri realized they could put these federal dollars towards paying the PMPM. According to Missouri’s former 
Budget Director, this was the first time the state could apply for additional funds to cover higher levels of  case management and care 
coordination. 

Once they decided to seek this new funding, Missouri had to decide how many services and staff  to roll into the Health Home 
model. Some states opted to roll as many staff  into the new Health Homes as possible to get a large match. Missouri, however, 
decided to take a different approach. Officials knew that wholesale increase in staffing would leave them with a large budget hole to 
fill after two years, and decided to only include the three new positions in their Health Homes model. While this resulted in a relatively 
small federal matching grant, it also preserved the core functions of  Health Homes at an affordable level. As a result, there wasn’t a 
massive budget gap when the federal grant ended. 

Creating a Sustainable Funding Model
Missouri officials also took additional steps to demonstrate that this new initiative would not be overly reliant on federal funding in 
order to convince the legislature and health care providers that Health Home was a long-term solution to the growing cost of  high-
utilization Medicaid recipients. During the first two years of  operations, when the state received the 90% federal matching grant, the 
Budget Director proposed funding Health Homes with 64% federal money, the regular FMAP rate they could expect after two years. 
The surplus of  federal funds was put back into the state’s budget. Providers bought into this model because there would be more 
stability in the funding stream, so they could feel more confident that Health Homes would continue after the first two years. This 
model also proved to the General Assembly that Health Homes wasn’t just a two-year Department of  Mental Health experiment, but 
rather a solution that they could invest in. Furthermore, Missouri avoided scrambling to find additional funds to fill the gap after the 
federal grant ended. 

Key Concepts: Creating a 
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Funding the Launch
Once the PMPM costs had been calculated and Missouri had established a funding model, agencies began operating as Health Home 
sites. The launch introduced another set of  funding challenges. Missouri had unsuccessfully attempted to get three months of  PMPM 
payments from the federal government in advance of  launching Health Homes to cover the costs of  training staff  before patients 
arrived. Without this funding, none of  the staff  had received any training. To mitigate this, Missouri did some creative negotiating 
with CMS. Typically states cover 100% of  administrative claims, but as one of  the first states to launch Health Homes, Missouri was 
able to negotiate to get 50% of  administrative claims covered by the federal government, which they put towards staff  training. And, 
with that, Missouri Health Homes was up and running! 

Demonstrating Cost Savings
From its inception, Missouri officials knew that emphasizing the initiative’s cost savings would be important for generating political 
support. The person-centered, coordinated care initiatives (the nurse liaison program, DM3700, and Health Homes) have spanned 
three governors from both parties. According to the state’s previous Budget Director, the Department of  Social Services, the 
Department of  Mental Health, and the Budget Office were able to jointly tell a story and explain to each new administration that 
the continuation of  Health Homes wouldn’t cost the state anything but would ultimately save money and provide better results 
for Missouri’s Medicaid population. These three departments went to each Governor with a united message, and with consistent 
communication and data supporting their message, they were able to continue and expand Health Homes. Consistency in senior 
leadership from these three departments was critical. 

Summary
A multitude of  factors including the economic downturn, new national health care legislation, advancements in health technology 
tools, and the beginnings of  a paradigm shift towards a person-centered system of  care, converged to create a new environment 
that Missouri officials capitalized upon. By prioritizing data governance, workforce integration, public-private partnerships, and a 
sustainable funding model, Missouri officials responded to the challenges of  convergence and launched a successful initiative with 
proven results of  improving care for the state’s most vulnerable Medicaid population and saving costs. 

Policymakers and government leaders around the country must work to understand convergence and develop plans to transform 
their work and deliver public value. This case study sought to demonstrate how Missouri officials reacted to convergence, and the 
challenges they faced along the way. By specifically highlighting priority issues faced by many state chief  executives, this case study 
intended to serve as a guide to help public leaders anticipate the challenges of  convergence, respond with innovative structural 
changes and operating models, build a new culture, and improve overall public value. 
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Glossary of Terms

Community Mental Health Center (CMHC) – an innovative, care coordination model for the delivery of  health care services 
that is customized to meet the specific needs of  low-income Missourians. CMHC Health Homes target beneficiaries who have a 
serious and persistent mental health condition, or a mental health or substance abuse condition and another chronic condition or a 
risk of  developing another chronic condition due to tobacco use.  

Community Support Specialist (CSS) – position that existed prior to Health Homes to connect patients with community 
support. With the launch of  Health Homes, CSS responsibilities expanded to include basic primary care services and making referrals 
to connect patients with specialists.  

Convergence – a phenomenon in which social, technological, and economic factors coevolve to create a new operating 
environment and upend existing, institutional value proposition and legitimacy.

CyberAccess – an Electronic Health Record (EHR) program for MO HealthNet participants that is available to their healthcare 
providers. The Web-based tool allows physicians to prescribe electronically, view diagnosis data, receive alerts, select appropriate 
preferred medications, and electronically request drug and medical prior authorizations for their MO HealthNet patients.

Department of Mental Health (DMH) – established as a cabinet-level state agency in 1974. State law provides three principal 
missions for the department: (1) the prevention of  mental disorders, developmental disabilities, substance use disorders, and 
compulsive gambling; (2) the treatment, habilitation, and rehabilitation of  Missourians who have those conditions; and (3) the 
improvement of  public understanding and attitudes about mental disorders, developmental disabilities, substance use disorders, and 
compulsive gambling.

Disease Management 3700 (DM3700) – collaborative project between the Department of  Mental Health and the MO 
HealthNet Division that targets high cost Medicaid clients with a behavioral health condition who have impactable chronic medical 
conditions and are not currently receiving behavioral health services.

Electronic Health Record (EHR) – contains information from all the clinicians involved in a patient’s care. EHRs are real-time, 
patient-centered records that make information available instantly and securely to authorized users. Records can be shared with 
multiple providers across more than one health care organization. 

Electronic Medical Record (EMR) – contains the standard medical and clinical data gathered in one provider’s office. This non-
Medicaid related data is used for treatment, planning and scheduling.  

Federal Medical Assistance Percentage (FMAP) – determines the federal share of  the cost of  Medicaid services in each 
state.  It is based on a formula in the federal Medicaid statute that is based on the state’s per capita income.  The lower the states per 
capita income, the higher the state’s FMAP, or federal Medicaid. 

Federally Qualified Health Center (FQHC) - is a reimbursement designation from the Bureau of  Primary Health Care and the 
Centers for Medicare and Medicaid Services of  the United States Department of  Health and Human Services.

Health Home – a site that provides comprehensive behavioral health care coordinated with comprehensive primary physical care 
to Medicaid patients with behavioral health and/or chronic physical health conditions, using a partnership or team approach between 
the Health Home practice’s/site’s health-care staff  and patients in order to achieve improved care and to avoid hospitalization or 
emergency room use.
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Health Information Technology (HIT) – information technology applied to health care. It provides the umbrella framework 
to describe the comprehensive management of  health information across computerized systems and its secure exchange between 
consumers, providers, government and quality entities, and insurers.

Learning Collaborative – launched in October 2011 with the goal of  improving the care for a broad spectrum of  Missouri 
residents by transforming entire PCCs and CMHC into patient centered Health Homes. 

MO HealthNet Division (MHD)  – one of  six agencies reporting to the Department of  Social Services, charged with 
administration of  Missouri’s Medicaid program. The purpose of  the MO HealthNet Division is to purchase and monitor health care 
services for low income and vulnerable citizens of  Missouri.

Nurse Care Manager (NCM) – position created for CMHC Health Homes. NCMs support a maximum caseload of  250 patients, 
and champion a holistic, person-centered approach for coordinating the healthcare needs and wellness goals of  their clients.

Patient Protection and Affordable Care Act (Section 2703) – gives states an opportunity to improve care coordination and 
care management for Medicaid beneficiaries with complex needs through Health Homes. States must submit a Medicaid state plan 
amendment (SPA) to the Centers for Medicare & Medicaid Services (CMS) to create a Health Home program.

Per Member Per Month (PMPM) – monthly payment to providers furnishing Health Home services. In Missouri, the PMPM 
payment is largely for the cost of  staff  principally responsible for the delivery of  health home services. The state pays this fee to 
providers.  For the first two years of  operation, the increased FMAP went to paying PMPMs. 

Primary Care Clinic Health Home – a type of  Health Home that strives to provide intensive care coordination and care 
management as well as address social determinants of  health for a medically complex population. The PCC Health Homes target 
Medicaid beneficiaries who have two or more chronic physical conditions, or who have one chronic condition and are at risk of  
developing another.
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Lists of States with Health Homes
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Data Flow Process  

MPCA	  
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own	  reports	  
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MPCA	  has	  direct	  access	  to	  
all	  reports	  
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sends	  them	  to	  each	  PCC	  

CMS	  reporCng	  
from	  MO	  
HealthNet	  

PCC	  monthly	  uploads	  flat	  
file	  to	  Azara	  warehouse	  

MPCA	  sends	  all	  
reports	  to	  MO	  
HealthNet	  for	  
FQHCs	  &	  PCCs	  
each	  month	  

Directly	  
Connected	  

PCCs	  

Primary Care Clinic Data Flow Process
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Disease Management Indicators for CMHC Healthcare Homes 

The disease management (DM) indicators, or “compliance measures,” will be available in ProAct in January 2013.  The data source 
for all indicators is a combination of MHN (Medicaid) claims data, metabolic screening data and clinical updates. 

Indicator Description Persons Flagged Eligible Population 

Asthma Med (A) 
Goal: 70% 

% of patients 18-64 years of age who were identified 
as having persistent asthma and were appropriately 
prescribed medication during the measurement 
period. 

Persons flagged have a diagnosis of 
persistent asthma and are not currently 
prescribed a controller medication. 

Persons with at least one ED visit with 
asthma as the principle diagnosis OR at 
least one acute inpatient encounter with 
asthma as the principle diagnosis OR at 
least four outpatient asthma visits with an 
asthma diagnosis and two asthma 
medication dispensing events OR at least 
four asthma medication dispensing 
events.   Excluded are persons with 
emphysema, COPD, cystic fibrosis or acute 
respiratory failure. 

Asthma Med (C) 
Goal: 70% 

% of patients 5-17 years of age who were identified as 
having persistent asthma and were appropriately 
prescribed medication during the measurement 
period. 

Persons flagged have a diagnosis of 
asthma and are not currently prescribed a 
controller medication. 

BP Control HTN (A) 
Goal: 60% 

% of patients 18 years and older with a diagnosis of 
hypertension with a blood pressure <140/90 mmHg, 
during the most recent office visit within a 12 month 
period. 

Persons flagged have a diagnosis of 
hypertension, and have a blood pressure 
>140/90 mmHg OR have no blood 
pressure result reported in the previous 
12 months. 

Persons with at least one outpatient 
encounter with a diagnosis of 
hypertension during the first six months of 
the current year.  Excluded are persons 
with ESRD, pregnancy or admission to a 
non-acute inpatient setting during the 
current year. 

LDL Control Cardio (A) 
Goal: 70% 

% of patients 18-75 years of age with a diagnosis of 
CAD with lipid level adequately controlled (LDL <100 
mg/dL). 

Persons flagged have a diagnosis of CVD 
or CAD, and whose lipid level is not 
currently controlled (LDL >100 mg/dL) OR 
have no lipid level result reported in the 
previous 12 months. 

Persons with a claim for PCI or inpatient 
AMI or CABG in the prior year OR persons 
with one IVD diagnosis with an outpatient 
or acute inpatient encounter during the 
current or prior year and a recent LDL 
<100mg/dL. 
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Indicator Description Persons Flagged Eligible Population 

Diabetes BP Control (A) 
Goal: 65% 

% of patients 18-75 years of age with a diagnosis of 
diabetes (type 1 or type 2) who had a blood pressure 
<140/90 mmHg. 

Persons flagged have a documented blood 
pressure >140/90 mmHg OR have no 
blood pressure result reported in the 
previous 12 months. 

Persons identified as having diabetes 
during the current or prior year through 
pharmacy data OR two face to face 
encounters in an outpatient or non-acute 
inpatient setting with a diagnosis of 
diabetes OR one face to face encounter in 
an acute inpatient or ED setting during the 
current or prior year with a diagnosis of 
diabetes**.  Metformin is excluded from 
pharmacy data since it is used for 
numerous other conditions. 

Diabetes A1c Control (A) 
Goal: 60% 

% of patients 18-75 years of age with a diagnosis of 
diabetes (type 1 or type 2) who had an HbA1c <8.0%. 

Persons flagged have a documented 
HbA1c >8.0% OR have no HbA1c result 
reported in the previous 12 months. 

Diabetes A1c Control (C) 
Goal: 60% 

% of patients under 18 years of age with diabetes 
(type 1 or type 2) who had an HbA1c <8.0%. 

Persons flagged have a documented 
HbA1c >8.0% OR have no HbA1c result 
reported in the previous 12 months. 

Diabetes LDL Control (A) 
Goal: 36% 

% of patients 18-75 years of age with a diagnosis of 
diabetes (type 1 or type 2) who had LDL <100 mg/dL. 

Persons flagged have a documented LDL 
>100 mg/dL OR have no lipid level result 
reported in the previous 12 months. 

Metabolic Screen (A) 
Goal: 80% 

% of members 18 years and older screened in the 
previous 12 months – Metabolic Screening (BMI, BP, 
HDL cholesterol, triglycerides, and HbA1c or FBG). 

Persons flagged have not had a complete 
metabolic screening documented in the 
previous 12 months. 

Persons enrolled in the healthcare home 
for the current year. 
*Opt-outs reported count as complete for 
this measure, but blank values will be 
flagged in relevant individual measures 
(BPs, LDLs, and A1c). 

Metabolic Screen (C) 
Goal: 80% 

% of members under 18 years of age screened in the 
previous 12 months – Metabolic Screening (BMI, BP, 
HDL cholesterol, triglycerides, and HbA1c or FBG). 

Persons flagged have not had a complete 
metabolic screening documented in the 
previous 12 months.  

BMI Control (A) 
Goal: 37% 

% of patients 18-64 years of age with documented BMI 
between 18.5-24.9. 

Persons flagged have a documented BMI 
of >25. Persons with a BMI reported during the 

current year.  Excluded are persons 
without either a height and/or weight 
value. 

BMI Control (C) 
Goal: 37% 

% of patients under 18 years of age with documented 
BMI between 18.5-24.9. 

Persons flagged have a documented BMI 
of >25. 

No Tobacco Use (A) 
Goal: 56% 

% of patients 18 years and older reporting no tobacco 
use in previous 12 months. 

Persons flagged report tobacco use in the 
previous 12 months. Persons with a yes or no response to the 

question “Do you smoke” during a 
metabolic screening.  Excluded are 
persons who have no answer. 

No Tobacco Use (C) 
Goal: 56% 

% of patients under 18 years of age reporting no 
tobacco use in previous 12 months. 

Persons flagged report tobacco use in the 
previous 12 months. 

 

Community Mental Heath Center Metrics
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Primary Care Clinic Metrics

1. Care Coordination: Percentage of  patients discharged from hospital with whom the care manager made telephonic or face-to-
face contact within 3 days of  discharge and performed medication reconciliation with input from PCP.

2. Adult Excessive Drinking: Percentage of  patients 18 and older with at least one medical encounter in the reporting period who 
reported excessive drinking in the past 3 months.

3. Adult Illicit Drug Use: Percentage of  adults (18 years and older) who report use of  illicit drug in the past 12 months

4. Adult Substance Abuse Screening and Follow-up: Percentage of  members age 18 years and older screened for substance abuse 
using a standardized tool with a follow-up plan documented as necessary with SBIRT.

5. Depression Screening and Follow-up: Percentage of  patients aged 12 years and older screened for clinical depression using an 
age appropriate standardized tool AND follow-up plan documented.

6. Weight Assessment and Counseling for Children and Adolescents: Percentage of  2-17 years of  age who had an outpatient visit 
with a PCP who had evidence of  BMI percentile documentation, counseling for nutrition and counseling for physical activity 
during the reporting period.

7. Adult Weight Screening and Follow-Up: Percentage of  patients aged 18 years or older with a calculated BMI in the past six 
months or during the current visit documented in the medical record AND if  the most recent BMI is outside parameters, a 
follow-up plan is documented.

8. Diabetes HbA1C <8.0:  Percentage of  patients 18-75 years age with diabetes (type 1 or type 2) who had HbA1c< 8.0%

9. Diabetes HbA1C >9.0: Percentage of  patients 18-75 years of  age with diabetes who had HbA1C>9.0%

10. Adult Diabetes Blood Pressure < 140/90 mmHg: Percentage of  patients 18-75 years of  age with diabetes (type 1 or type 2) who 
had blood pressure <140/90 mmHg

11. Adult Diabetes LDL < 100 mg/dl: Percentage of  patients 18-75 years of  age with diabetes (type 1 or type 2) who had LDL-C < 
100 mg/dL

12. Pediatric and Adult Asthma Controller Medication: Percentage of  patients 5-64 years of  age who were identified as having 
persistent asthma and were appropriately prescribed medication (controller medication) during the measurement period.

13. Adult Hypertension Blood Pressure < 140/90 mmHg: Percentage of  patients aged 18-85 years and older with a diagnosis of  
hypertension who have been seen for at least 2 office visits, w/ blood pressure adequately controlled (BP< 140/90) during the 
measurement period.

Adult LDL < 100 mg/dl: Percentage of  patients aged 18 years and older with lipid level adequately controlled (LDL<100).
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Founded in 1937, the Fels Institute of Government (Fels) is the University of Pennsylvania’s graduate program 
in public policy and public administration. We are the most personal and practical program in public 
management in the Ivy League. originally established for the purpose of training local government officials, 
over time Fels broadened its mission; it now prepares students for public leadership positions in city, state, and 
Federal agencies, elective politics, nonprofit organizations, and private firms with close connections to the 
public sector. Its 1,800 living alumni work in leadership roles across the U.S. and around the world. In addition, 
for more than 75 years, Fels has worked with clients at the local, state and national level on over 1,400 projects 
to strengthen the impact of the public sector.  

to learn more about the Fels Institute of Government, please visit: www.fels.upenn.edu 
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ensuring a smooth succession of executive power during a gubernatorial transition requires coordinating 
many complex, politically-sensitive, moving parts.  the state chief administrator sits at the epicenter of this 
vitally important sixty day period, and is often responsible for managing the transition, inauguration, and 
executive mansion.  these tasks demand strong leadership and management skills, and draw on some of the 
most important core competencies required to be a successful state chief administrator.  

•	 Planning for the transition begins months in advance, but painstaking preparation can be dismantled 
immediately once the new administration arrives.  As a state chief administrator, how do you select and 
prepare a team that strikes a balance between diligent planners and nimble responders?  

•	 communicating necessary updates to your transition team and a diverse mix of partners and stakeholders, 
while ensuring confidentiality of sensitive information requires a well thought out communications 
strategy.  How do you and your team communicate in an effective and efficient manor? 

•	 Interfacing with the outgoing and new administrations, reporting to two Governors, dealing with the press, 
and transitioning the first family requires an important set of soft skills that are necessary for cultivating 
relationships with different stakeholders involved in the transition.  How do you manage relationships 
with these key partners? 

•	 Informing the Governor-elect of your department’s existing and pipeline projects, and convincing him 
to adopt new initiatives requires negotiation and marketing skills.  How will you prepare to pitch your 
projects?  

these questions will be addressed in the following case study. the case study presented here is the story of 
the 2013 gubernatorial transition in Virginia, from the perspective of the state chief administrator.  Part A 
describes details of the case with pause points for some of the major strategic decisions that the state chief 
administrator faced along the way.  Part b, which will be distributed at the Institute, outlines the approach the 
state chief administrator took to lead his team through this transition.  the information presented in this case 
study reflects our interpretation of events from the interviews conducted over the past several months. 

overvIew
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Imagine you are rich Sliwoski. You have had a long career in public service after having spent time in the 
military.  You’ve served as the Director of the commonwealth of Virginia’s Department of General Services 
(DGS) since 2006, having been reappointed on two separate occasions. You have established a well-respected 
department, fondly referred to as DGS for its “Damn Good Service” and “Damn Good Staff.”  
 
Gubernatorial transitions are nothing new for you.  Virginia is the only state that has a constitutional provision 
prohibiting a Governor from succeeding himself, which ensures that a newcomer is installed in the Governor’s 
office after each election.  You’ve served as Director of DGS under three separate administrations and have 
overseen the transitions between them.  In addition to the Governor, you’re also responsible for transitioning 
the Lieutenant Governor and Attorney General as well. You have a veteran DGS transition team, but have 
recently recruited someone from the budget office to be the DGS team leader for the inauguration and 
transition. 
 
In order to ensure that the new administration is operational on day one, planning for the 2013 transition and 
inauguration started months in advance.  Your DGS team has been meeting with relevant parties, including 
It and security, in order to cultivate strong relationships in advance of the election.  You have distilled 
information gathered from months and months of planning into a comprehensive welcome packet, which 
outlines pertinent information, ranging from technology instructions to parking permits.  the packet awaits 
the new administration’s transition team the morning they arrive in their transition offices, which you scouted 
out months in advance.   
 
In addition to anticipated challenges, you encounter several unexpected challenges.  the day after the 2013 
election, a recount has been demanded for the closely contested race for the office of the State Attorney 
General.  As a result, your team needs to set up an additional transition office overnight, equipped with desks, 

pArt A : 

“There is a certain amount of transition that goes on all 
the time in Virginia.”
— Secretary of Finance
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phones, and computers so that both candidates have offices while the recount occurs.  You’re  
forced to reformat the transition space that had been set-up weeks in advance.  compounding this chaos, 
a neuro-virus erupts in the transition office, and once again, you have to quickly adjust the transition space 
in order to provide quarantined areas for those potentially infected. During all of these unexpected issues, 
the administration’s transition team has had to continue with their day-to-day functions, including vetting 
applicants and interviewing staff for the new administration, meeting with the press, setting policy goals,  
and more. these examples demonstrate the full flexibility required when transitioning public officials.  
 
While ongoing preparations have been taking place for the transition, you’ve been simultaneously 
coordinating the logistics for the inauguration.  because of the public nature of inauguration day, many 
stakeholders want to be involved in the planning process. Part of your responsibility is to manage expectations 
around the feasibility of some of their requests.  For example, the Governor-elect’s transition team appeals 
to change the parade route.  After personally walking the newly proposed route, you deem the steep hill 
located in the middle of it as unsuitable and potentially dangerous for those participating in the parade, 
particularly members of the band carting heavy instruments. You decline the request to alter the parade route. 
this decision turned out to be a fortunate one, because inauguration day was one of the rainiest days that 
November, and the steep hill would have caused inevitable issues. 
 
throughout this period, you’ve interfaced with the outgoing administration and incoming administration. 
You’ve had to manage expectations of the Governor-elect’s transition team, and coach your team through 
this turbulent, but exciting time.  You’ve had to welcome the Governor-elect’s family into the mansion while 
respectfully and in a timely manner moving the current family out of the mansion. You’ve also seized the 
opportunity to capitalize on the time you get with the Governor-elect in order to advance your department’s 
top initiatives.  
 
Despite several unexpected obstacles and amidst all of the competing priorities, the 2013 gubernatorial 
transition was one of the smoothest in Virginia’s history.  How did rich Sliwoski, and his team at the 
Department of General Services do it, and what might you have done in his position to manage the team, 
communicate effectively, build and maintain strong relationships, and garner support for important projects? 
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For this effort to be successful you know you need to build a high performing team.  In order to execute your 
role effectively,  you must find the right leadership, engage the right partners, manage the team’s growth (and 
growing pains), establish support systems, and keep morale and motivation high.  However, there are several 
factors complicating these efforts. 
 
Building the dgS tranSition team 
 
As the Director of DGS, you oversee more than 600 state employees, four divisions, and eight business units.  
While you provide opportunities for many of your staff members to get involved in various aspects of the 
transition, the dedicated DGS transition team is very small, and consists of only a few people.  Your Deputy 
Director has had experience transitioning Governors, and is familiar with the logistical aspects involved.  
However, you have recruited a new Deputy Director of the Division of engineering and buildings, who you’ve 
tasked with spearheading the DGS transition team.  Not only is she new to DGS, this is her first experience  
in gubernatorial transitions.  Making sure you have the right person in this position is vital to the success of 
the transition.  

Cultivating relationShipS with the wider tranSition team 

Since you’ve had experience managing several transitions, you know preparations must start over a year in 
advance. the purpose of such extensive preparation is twofold: you must allocate enough time to work out 
the immense amount of logistical considerations of a transition and inauguration, and you must build in 
enough time to cultivate meaningful relationships with all parties involved in the transition.  this includes 
other support departments, such as It and the various security teams including the Virginia State Police, the 
richmond city Police, the capital Police, and the Governor and Governor-elect’s security details.   You have 
found that reoccurring meetings with stakeholders foster the strong relationships among departments that 
are necessary for a smooth transition.  

It is essential that you also build strong relationships with the new administration’s transition team, which 
consists of the chief of Staff, Deputy chief of Staff, several appointed officials, including the Secretary of 
Administration and the Secretary of the commonwealth, and several members of the House of Delegates.  
the 2013 transition team is actually the smallest transition team in living transition memory in Virginia.  
Since many of these people have had a career in state government, you have already established relationships 
with some of them.  However, despite these existing relationships, you acknowledge that working with the 
Governor-elect’s transition team after he is elected doesn’t provide ample time to develop relationships to  
the extent you would have appreciated.  

MANAgINg the trANSItIoN teAM
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managing growth

As you anticipate the transition, you have to prepare for a continually expanding new administration. While 
your own DGS transition team remains consistent throughout the process, the new administration’s transition 
team grows, as new Secretaries are appointed and their respective departments filled. You must take this into 
consideration when you scout transition offices and supply all office and technology necessities.  You must also 
take necessary steps to ensure all new staffers are aware of the services and support your department offers.  
constant communication and continual relationship building will be two key components to ensure all new 
staffers understand the role of DGS.  
 
While the Governor’s new administration is 
growing, you must also maintain relationships with 
the Lieutenant Governor and Attorney General 
throughout the transition period.  You’ve secured 
three separate transition offices, and when you 
discover that a recount has been demanded after 
the historically close race for Attorney General 
mentioned above, you must quickly devise a  
solution that provides ample space for both teams, 
while respecting the obvious privacy needs of  
two competing candidates.  Your team needs  
to be ready and available to assist the additional  
Attorney General candidate and his team. 

eStaBliShing poSitive  
team morale 

It is said that anything that could go wrong during a transition, will go wrong.  Despite months of planning, 
inevitable setbacks occur, and your team must react swiftly and appropriately to them.  For example, during 
this past inauguration you discover at the last minute that the sound vendor did not pass the background 
inspection and the DGS team has to scramble to find a replacement vendor with the appropriate security 
clearance.  Additionally, you are notified that the teleprompter cannot operate in the rain, and the night 
before the inauguration the company backs out due to the inclement weather reports. these types of setbacks 
and oversights can take a hit on the team morale, particularly when they’re already working long hours and 
under intense pressure.  You know supporting your team and fostering and maintaining a positive learning 
environment throughout this time period is a top priority.  

“It’s a startup at the end 
of the day.  You have the 
Governor and a handful from 
the campaign.  After that, it 
explodes, and you have to hire 
100-300 people in two months.”  

—  confidential Assistant to the chief  
of Staff and Secretary of commonwealth  
during transition 
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    refleCtion QueStionS:   

1. What knowledge, skills, and abilities would you look for in your new Deputy Director 
who will be managing the transition team?  What core competencies are most 
valuable for the team? 

2. What steps would you take 12 months out from election to prepare for the transition? 
9 months out? 6 months out? 3 months out?

3. How would you facilitate collaboration across agencies? 
4. How would you establish and maintain positive team morale?
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From your past experiences managing transitions, you recognize the importance of communicating updates 
clearly and regularly to your department and the wider transition team.  While there are instances where you 
must be direct in your delivery, when, for example, you provide instructions for clearing out transition offices, 
you’re also responsible for communicating more sensitive information, including updates around staffing 
decisions.  there are several aspects of this that are particularly challenging. 
 
maintaining Confidentiality  
 
During the 60-day period between election and inauguration, most of the crucial decisions regarding 
establishing and implementing communications procedures occur.  teams are setting the policy agenda and 
reviewing the biannual budget.  thousands of applications are being received and reviewed for hundreds of 
positions in the new administration.  Dozens of people are being interviewed for senior positions throughout 
the administration, including Secretary-level positions.  Much of this information is sensitive and confidential.  
Weeks into the transition, you are notified that Secretary nominations are being leaked to the press before 
the Governor-elect publically announces them.  You also become aware that someone participating in the 
transition is posting confidential information on social media.  

managing human reSourCeS 

While this is not the case in Virginia, many other state chief administrators are responsible for human 
resources and professional development for the state.  During the transition period, the Governor-elect will 
make crucial decisions about staffing his administration.  employees serving at the pleasure of the Governor 
will be reviewed, and your team may be responsible for communicating the employment status of these at-will 
employees.  this is a tense and stressful period, and clear, well-timed updates need to be presented to at-will 
employees.  In addition to reviewing the status of current staffers, you may also be responsible for vetting 
new applicants.  Many campaigners joined the candidate’s team in hopes of securing a job if their candidate 
got elected. Devising a strategy for communicating updates to applicants maintains an image of a responsive 
government.  

MANAgINg CoMMuNICAtIoNS ANd perSoNNeL
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    refleCtion QueStionS:   

1. What measures would you put in place to ensure confidential information stays 
private? How would you enforce these measures? How would you approach social 
media? 

2. What structures would you create to deal with the Human resources aspect of a 
transition – i.e. collecting and sifting through resumes, vetting and interviewing 
candidates, communicating with current staff members who might be impacted by 
the transition, etc.?
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throughout this process, you will interface with various key players.  Understanding relationship dynamics, 
building rapport with stakeholders, and managing expectations of transition teams are important aspects of 
your role.   
 
reporting to two governorS  
 
For 60 days, you and your team report to the current Governor and Governor-elect, and you must juggle these 
competing interactions.  You’ve established a strong relationship with the current Governor and don’t want to 
compromise it during his last two months in office.  However, you need to utilize the transition period to build 
the foundation for your relationship with the Governor-elect and his team.  You are given directions from 
both administrations.  You have to coordinate information transfers between both administrations.  

tranSitioning the firSt family and the exeCutive manSion 

As just one example of a situation that requires you to coordinate between administrations, you and your 
team are responsible for transitioning the executive mansion.  this is one of the most challenging aspects of 
the overall transition.  While one family is saying good-bye to their house of four years, another is preparing 
to move in.  this requires speedy repairs and maintenance, decorating, and coordinating other logistics.  on 
top of that, it is a personal experience for both families.  Inevitably, your team becomes involved in providing 
support, mainly to the Governor-elect’s spouse, who is intimately involved in the process.  Additionally, the 
personal nature of transitioning the executive mansion makes it an appealing topic for the press to cover.   
Any mishaps are subject to exposure by the media.   

managing expeCtationS 

While moving the new first family can provide a unique opportunity to establish strong, personal relationships 
quickly, you also have to be the bearer of bad news about state budget transition fund.  there is very little 
money allocated for transitions in Virginia.  the Governor-elect and his transition team are shocked to 
discover that low appropriations set aside for the transition team means the Governor-elect must dip into his 
campaign coffers and ask high-level campaigners to donate their time to the transition.  Limited funds also 
mean that lodging can’t be provided for members of the Governor-elects transition team, many of whom are 
located in Northern Virginia, where the Governor-elect’s campaign officers were situated.  they are forced  
to commute long distances.  Some even sleep on friends’ couches. 

Furthermore, this inadequate budget must be divided between the transition and inauguration for the 
Governor, Lieutenant Governor, and Attorney General.  Many new staffers on these transition teams come 

MANAgINg reL AtIoNShIpS
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from the private sector and do not have a firm understanding of state government’s budget constraints.  You 
are often approached during the transition period with requests for more funding or resources.  Your team 
must be prepared to respond accurately and firmly to the restrictions placed on your department’s budget. 

Cultivating private SeCtor relationShipS  

the transition period also has the potential to change your relationships with some of your private sector 
partners.  throughout the campaign period, private sector institutions, including lobbying firms and 
contracting vendors, strategize to build relationships with one or more candidates.  Private sector partners 
who have been particularly helpful to the candidate that has won the election try to influence who is tapped 
for the Governor-elect’s cabinet.  In Virginia, the legislative calendar places the executive branch at a 
disadvantage.  the General Assembly is in session days before the Governor-elect takes office, which was 
designed specifically to thwart the power of the executive branch.  Private sector vendors, conscious of this 
power dynamic, position themselves strategically to advise the executive branch and legislative branch in 
different capacities. 

    refleCtion QueStionS:   

1. How would you approach having two bosses? How would you maintain strong 
relationships with both? When is it appropriate to prioritize one Governor over 
another? 

2. What do you think are the most important aspects of moving the first family into 
the mansion? How would you go about preparing your team? You have a unique 
relationship with first family, what are the things that are most important developing 
that?

3. How would you deliver bad news about the limited transition budget? 
4. What advice would you give private sector vendors and lobbyists to help capitalize on 

the transition period or minimize the disruptions caused by it?
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throughout the transition, you get coveted face time with the Governor-elect.  It is essential that you 
capitalize on these formal and informal meetings, and introduce your department’s agenda.  In order to 
maximize your time with the Governor-elect, you must clearly and concisely present existing projects you 
wish to continue, and pitch new projects that you are interested in starting.  For example, you’ve wanted to 
rebuild the General Assembly (GA) building for the past 10-15 years. Prompted by a 2012 review indicating 
the GA building had structural and health-related issues, you draft a rebuilding plan and generate support of 
Senate democrats and most republicans around the proposal. Aided along by positive press about the rebuild, 
the GA building renovation looks promising.  However, for political reasons the new Governor decides to 
suspend all activities to advance the replacement of the GA building.  

MANAgINg projeCtS

    refleCtion QueStionS:   

1. What strategies would you deploy to ensure a project started under the previous 
Governor is continued under the new administration?

2. What strategies would you deploy to pitch a new project to the new administration?  
How do you position new projects to the Governor-elect?

3. What tactics might you use to build support to renovate the GA building?
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overvIew:
If we could design state operations from scratch, rarely would we structure government as it is today. the 
many different legacy systems and structures that grew organically are often an impediment to innovation. 
new technologies and business processes offer the potential for smarter more efficient ways of running 
governments, but implementing these technologies and systems is often impossible because of historical 
baggage. the case study presented here is the story of a state chief administrator in Kentucky faced with a 
mandate from the governor to reduce energy usage 15% by 2015 that coincided with a brilliant idea to centrally 
measure and control energy. What stood in the way was decades of customs, practices, software and hardware 
developed differently in each agency and each building. billy beane, the general manager of the oakland A’s 
faced the same challenges in convincing a baseball culture steeped in tradition that there was smarter way of 
doing business. In spite of steep resistance he revolutionized the sport by overcoming the institutional inertia 
and demonstrating that a similar data-driven approach could build a championship team on a shoe-string 
budget. 
 

IMpLeMeNtINg INNovAtIve poLICy: 
A Case Study on Energy Savings in Kentucky

“You won the exact same number of games that the Yankees won, but the Yankees spent $1.4 
million per win and you paid $260,000. I know you’ve taken it in the teeth out there, but the 
first guy through the wall…he always gets bloody, always. This is threatening not just a way of 
doing business, but in their minds it’s threatening the game.  
 
“But really what it’s threatening is their livelihoods, it’s threatening their jobs, it’s threatening 
the way that they do things. And every time that happens, whether it’s the government or a way 
of doing business or whatever it is, the people who are holding the reins have their hands on the 
switch. They go crazy. I mean, anybody who’s not building a team right and rebuilding it using 
your model, they’re dinosaurs.”

- John Henry to billy beane, from the movie Moneyball
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It would be simple to build an energy management system from scratch with new buildings and new 
employees. the Kentucky project, however, seemed destined for failure. It would require integrating 
billing and usage data from 1,447 different utilities, several bill payment systems, and proprietary building 
automation systems.  It would involve training hundreds of state employees to fundamentally change their 
understanding of their job responsibilities and institutionalize a new way of doing business. most projects 
of this nature end up years behind schedule, over budget, and half implemented before they are ultimately 
abandoned. Against all odds Kentucky’s Finance and Administration cabinet successfully piloted this project 
covering 3.6 million square feet over 33 buildings and five different agencies. the project has already reduced 
energy usage by almost 10% and is currently saving almost $1 million dollars a year in utility spending. today it 
is poised to expand statewide. 
 
While some of the timeline and specifics have been changed for the purposes of sparking discussion, the 
following case is based on an actual project currently being implemented in Kentucky. the case describes 
details of the project with pause points for some of the major strategic decisions that the state chief 
administrator and her team faced along the way. During the final day of the nASCA Institute, there will be  
a panel discussion with the actual participants to describe the changes that the state chief administrator and 
her team implemented and the current challenges they face.

CASe Study:
 
“There is an epidemic failure within the game to understand what is really happening and this 
leads people who run Major League Baseball teams to misjudge their players and mismanage 
their teams.”

- peter brand, from the movie Moneyball

Assembling a Strong Core Team:
Imagine that you are Lori Flanery, the secretary of the Finance and Administration Cabinet (FAC) in 
Kentucky. you were recently appointed to the secretary position after working as the deputy secretary 
for the previous two years. you serve under Governor Steve beshear, who recently won reelection. two 
of the governor’s top priorities during his first term have been government efficiency and environmental 
stewardship. As a part of these efforts in 2008, Governor beshear signed an executive order that the 
Commonwealth reduce its energy consumption 15% by 2015 and 25% by 2025. FAC has developed several 
initiatives to meet these goals, but this was going to be a challenge.  energy usage is dramatically decentralized 
with 74 state agencies receiving services from over 1,447 different utility companies. the Commonwealth has 
no system to measure how much energy is being used statewide. 
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one idea your agency had was to launch an ambitious pilot project to measure, analyze and then use data  
and trends to reduce energy usage across commonwealth buildings in five state agencies.  this project was the 
brainchild of a group of long-term Commonwealth employees who had experience in facilities management 
and utility operations.  they recognized that building operators could significantly reduce their energy usage, 
not by capital projects to retrofit buildings, but simply by operating existing equipment in the most efficient 
manner. the challenge they faced was that most building managers had no way to measure the energy that 
different equipment used or how utilities billed for that energy. In addition, most utility bills were paid 
through direct debit before anyone had even looked at them. 

As one example of the potential of this project,  the energy used for an eleven-day state fair set the peak 
demand for the state fairgrounds for a whole year. many utilities charge state agencies for both the overall 
amount of energy they use as well as demand fees for the highest energy spikes they create.  After the peak is 
set, for the following eleven months the monthly bill is charged as a percentage of the peak rather than actual 
energy use. by analyzing incremental energy usage data and the causes of spikes in demand employees at 
FAC realized that by partially powering the fair with generators they could save as much as 10% annually on 
the fairgrounds energy bill. they began to wonder, what if we could analyze energy usage from all state office 
buildings in real time and manage all of our equipment in real time? What if we had people who understood 
utilities reviewing bills to make sure the rates and charges were correct? How much money could we save  
the state? 

In 2009, FAC staff spent a year studying how to address this problem and the Commonwealth energy  
management and Control System (CemCS) was born.  this began with a four month rFI process to gather 
ideas, since a system of this scope and scale did not exist anywhere else. through this process the CemCS 
team clarified their vision of building a complex system that would measure and track energy usage at 15 
minute intervals at a building or even individual room level and would integrate bill payment and verification, 
building automation, and work order systems.  
 
the original proposal sought to build a web-based product that could measure, analyze, and adjust building 
controls in real-time. Kentucky received a grant through the American recovery and reinvestment Act from 
the Department of energy and allocated $3.56 million dollars to fund the pilot.  Following a ten month rFp 
process, the commonwealth selected noreSCo as the general contractor for CemCS. noreSCo included 
two subcontractors in their proposal: Interval Data Systems (IDS) to provide the software and Automated 
Logic Systems to provide the building automation equipment. 

As Deputy Secretary, the CemCS project was not under your purview. As you are adjusting to your new 
position as Secretary, the Commissioner of Facilities informs you that in spite of some early success suggesting 
huge potential savings, the project has encountered several major challenges that threaten to completely 
derail the project. Initial efforts to establish and analyze baseline energy usage have identified significant cost 
saving opportunities. early data suggest that the return on investment for buildings could be as high as 25%. 
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Discussion Questions:  

1.  think about the particular challenges the project lead will face. What types of experience 
and background are most important for the new lead?

2.  What will be the biggest organizational challenges to CemCS’s success? How will the 
team’s composition help them overcome these barriers?

3.  As the new lead builds his team, what types of experience and personality traits will be 
most important to making CemCS successful?

In one case, routine testing on chillers was causing several units to be shut down and restarted all at once. 
this activity created a spike in electricity use during the day that established peak demand charges for eleven 
months. by spending $600 in overtime and shifting the testing to evening hours, the building is avoiding 
$60,000 in demand charges.  

nevertheless, the project is already several months past its original timeframe, but not near completion. 
the ArrA funds must be spent within a certain time frame and there is some concern that there will not 
be enough time. the software product IDS is implementing appears to lack the full web-based capability 
originally promised. noreSCo is concerned that the time overrun has eroded their profitability and some 
within the company are doubtful of its success and are contemplating walking away. Integrating with the 
myriad bill payment, building automation and work-order systems in each of the five state agencies is proving 
significantly more challenging than expected and in some cases may not be possible. While staff from some 
agencies have been very committed to successful implementation of CemCS, many staff are resistant, 
contributing to the challenges. the commissioner is concerned that the ArrA funds will not be sufficient  
to successfully complete the pilot.  
 
the commissioner, however, has come to you for advice on a more immediate problem. the project lead since 
the project’s inception was a close advisor to the previous secretary and left with him. After only three weeks 
in the position his replacement has accepted a position at a bourbon distillery. the Commissioner knows how 
important having the right person leading the project will be in overcoming the project’s challenges and is 
looking for advice on selecting a new lead for CemCS.
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Grady, old time baseball Scout:  
“That’s all fine and well but we’ve been working our butts off for the last six and half weeks to 
make this ball club better and you’re tearing us apart.”

billy beane:  
“This is not a discussion. What are we discussing? Grady this is not a discussion.”

- From the movie Moneyball

Negotiating Public-Private Partnerships from a Stakeholders Perspective:
Having reviewed the early data from the project and the potential roI you come away convinced that this 
project can deliver on the governor’s commitment to building a smarter and more efficient state government. 
However, you know that if any of the challenges derail the effort there will not be another opportunity to fund 
an ambitious project of this sort. your biggest concern is the relationship with noreSCo and IDS. Without 
a strong partnership with the contractor and a deep commitment from both sides to make the project a 
success you do not believe the other challenges are surmountable. you decide to meet with the new project 
lead, Dick mink, to talk through his plan for dealing with the contractors. He was promoted from within the 
CemCS team so he has been part of the project from the beginning and has a good sense of the history with 
the vendor. 

Dick believes that the challenges with the contractors are just as much the commonwealth’s fault as it is the 
contractors fault. the previous CemCS lead had been concerned about quickly delivering actual savings. 
this approach led him to direct the contractor to jump ahead to later phases of the project at a few buildings, 
while some buildings were still in the planning phase. He wanted to show the potential for savings in one or 
two buildings, but the contract was structured to complete all work on all buildings simultaneously. It laid 
out a series of deliverables with payment tied to the completion of individual milestones. each milestone 
represented a different phase of the implementation: initiation, planning, execution, acceptance, operation. 
each milestone had to be completed for all buildings before noreSCo could receive payment.  
 
Under the previous lead’s approach not even the planning stage had been completed for all buildings while  
one building was already in the operation phase.  As a result, more than half way through the contract, 
noreSCo has not received a payment on any milestone. In addition, it is increasingly clear that the work 
will not be completed within the initial timeframe, creating additional expenses for the contractor and no 
additional revenue. noreSCo went along with the previous lead’s approach because they wanted to please 
the customer, but it has created an untenable situation where they may never be able to receive payment in 
spite of completing a tremendous amount of work.  Some top level people at noreSCo believe that this 
project is a blackhole from which they will never recoup their expenses and that they may have to walk away  
to avoid further losses. 



         8  Institute on Management and Leadership 

Dick also has some concerns about the contractor’s work. noreSCo has had three different project 
managers leading the work, which has led to a lack of continuity. much of noreSCo’s other projects involve 
eSCo contracting where it is common to have different project managers lead different phases of work. the 
CemCS project, however, is very unlike an eSCo project. because neither the state nor the contractor has 
built a system like this before there is an incredible amount of complexity and unpredictability. Dick says 
that people on the CemCS team are frustrated with having to spend lots of time catching the new project 
managers up with all that has been done so far. Dick believes this has contributed to the delays in the project 
as each new manager has to re-learn all the specific challenges and personalities and rebuild relationships.  
 
the one exception to this is the account executive. While typically he is only involved in sales, he has been 
very hands-on with the implementation and helped bring noreSCo staff who are new to the project up 
to speed. He has also been the point person for the CemCS team when there have been concerns about 
the contractor’s work. He is very personable and has strong relationships with people on the CemCS team, 
senior executives at noreSCo, and the staff at IDS. As a result he has been a key person in resolving smaller 
disputes between the different parties, but he is receiving pressure to spend more time on new sales and less 
time on this project. 

Dick is also concerned about the software that the subcontractor IDS is implementing. IDS’s software  
was one of the primary reasons that noreSCo won the award. more than any other vendor IDS shared the 
CemCS team’s vision of integrating interval utility data, building controls, bill pay, and work-order systems. 
they understood the value of analyzing this data to create savings in operations, maintenance and capital 
expenditures. the founders built IDS and have been developing software over the last ten years to accomplish 
this goal. Up to this point, however, IDS had never found a client that bought-in to their full vision. they had 
implemented each of the pieces at different times, but had never integrated all of them and never at the scale 
of an enterprise like the Commonwealth of Kentucky.  
 
As a result, the software is not as fully developed as the CemCS team first envisioned. the IDS staff  
has impressed everyone with their expertise and commitment to the project.  they have been extremely 
accommodating and flexible and willing to do whatever it takes to customize and operationalize the software, 
but some people feel that they are paying the company to design and develop software rather than purchasing 
an existing tested product.  

A key requirement in the original rFp was that the software be web-based. When IDS presented to the rFp 
committee they demonstrated a web-based solution. yet as the implementation has progressed, the CemCS 
team has realized that some of the functionality of the IDS product is not web-based. Certain functions 
require CemCS users to download software to their computer in order to use them. Dick is convinced that 
this client software will significantly impact usage of CemCS. there has already been resistance from a lot 
of workers to adopt CemCS, and training staff to download and use the client software will add a significant 
road block. He does not want to see a state of the art system built that nobody uses because the interface is 
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outdated and unnecessarily complicated. For him, making the software web-based is critical to creating a  
user-friendly product that all agencies and departments fully adopt. 

IDS has explained that the overwhelming majority of CemCS users are dedicated to analyzing and adjusting 
utility data and energy usage, which is web-based.  As a result, over 95% of users are web-based.  the functions 
that are not web-based are mostly restricted to bill processing and bill payment functions. In other similar 
projects these functions were handled by one or two people. moreover, IDS believes that there are large 
operational efficiencies gained by consolidating bill pay functions in this manner. 
 
the consensus on the CemCS team, however, is that a consolidation is completely infeasible. there are  
over 1,447 different utilities that send thousands of different bills to state offices. even within a particular state 
building there might be dozens of different bills being paid individually by different departments.  With bills 
under different names, different agencies, and different utilities, Dick has estimated that there could be as 
many as 200 people statewide who would need to download the client software. 
 
there are some on the CemCS team who believe that noreSCo and IDS have not lived up to the contract 
they signed by providing a product that does not have the capabilities they advertised. there are some senior 
people at noreSCo who believe that the commonwealth has violated the contract by structuring the 
work so that they may never receive payment. people on both sides are pushing to turn things over to their 
respective legal departments and let the lawyers sort it out. this possibility is Dick’s biggest fear because  
he knows once it becomes a legal fight there is no chance the CemCS pilot will ever be completed.

Discussion Questions:  
1. Do you think the CemCS team and noreSCo have mis-aligned interests?   

Why or why not?
2. What should the CemCS team ask noreSCo for at this point in the project?
3. Does the CemCS team have leverage in this situation that it should use?
4. Are the CemCS team and noreSCo partners in this situation?  What can be done to 

create the conditions for a partnership?
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billy beane:  
“You’re unhappy Grady. Why?”

Grady, old time talent Scout:  
“Major League Baseball and its fans are going to be more than happy to throw you and Google-
boy under the bus if you keep doing what you’re doing here. You don’t put a team together with a 
computer Billy. Baseball isn’t just numbers. It’s not science. If it was anybody could do what we’re 
doing. But they can’t because they don’t know what we know. They don’t have our experience and 
they don’t have our intuition. Billy you’ve got a kid in there with an economics degree from Yale. 
You got a scout here with 29 years of baseball experience. You’re listening to the wrong one. ”

- From the movie Moneyball

Changing Culture to Institutionalize Innovative Policy:
recently, you spoke with a colleague with years of experience in state administration who was very excited 
and impressed by the CemCS project. He felt that it was rare to see a project with so much potential to do 
something meaningful for the commonwealth. yet he estimated that states often use as little as 20% of the 
functionality of purchased technology and worried that this might befall CemCS. this possibility was your 
primary concern following your last meeting with Dick. even if you are able to overcome the challenges with 
building an energy management system, this does not ensure people will use it. Successfully connecting the 
system to agencies outside the Finance and Administration Cabinet is already demanding significant buy-in 
and cooperation from people at many different levels. you decide to schedule another meeting with Dick to 
discuss the strategy for building support and cooperation for CemCS throughout the agencies included in  
the pilot.
 
Knowing that the CemCS implementation at Central Hospital is one the furthest along and most successful, 
you ask Dick to break down what types of support have made it successful. Central State Hospital is a 120 bed 
acute-care mental-health hospital run by the Cabinet for Health and Family Services (CHFS). the ultimate 
success of the CemCS implementation at Central Hospital resulted from the support of the maintenance 
staff. one CemCS team member stated that, “the support of people who flip the switches and turn the valves 
has more influence on energy use than anybody else.” At Central Hospital the maintenance staff was initially 
very skeptical of CemCS. At first they said the project felt like “big brother” was coming in from the Finance 
and Administration Cabinet to tell them how to manage their buildings and potentially even threaten their 
jobs. the staff took maintenance of the hospital very seriously. As Dick stated, “you don’t make a lot of friends 
telling people their babies are ugly.” Coming in as an outsider to tell someone how to better manage their 
building is a sensitive task.  
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CemCS also demanded a different framework for managing buildings.  most maintenance staff view comfort 
as their primary mission and function primarily on a complaint driven basis. Someone calls to complain about 
the temperature in a room and they fix it.  Analyzing data looking for things to fix that nobody has reported as 
a problem is a tremendous shift. moreover, with budgets tight, state workers have not received pay increases 
for several years, and some are resistant to creating more work that seems unnecessary.
 
Support from facilities and construction managers within CHFS helped convince maintenance staff of the 
value of the project. After the first planning meeting the construction manager overseeing maintenance at 
several CHFS facilities including Central State Hospital was also very skeptical of the value of CemCS. to 
him the concept that you could take utility data, put it in a database, and create energy savings seemed crazy. 
He told his boss the project was a waste of time. His boss told him to attend one more meeting and if it still 
seemed like a waste of time he could pull out of the project.  

At the second meeting the CemCS team asked him to bring copies of utility bills from Central State  
Hospital. Some members of the CemCS team had significant utility experience and took one look at his bill 
and noticed he was paying taxes on electricity that state agencies are not required to pay. this discovery saved 
him 7% on energy every month and got his attention. the talk of solely using data to save money without 
large capital outlays seemed unrealistic. but he began to realize that they were not just talking about bills. 
CemCS provided energy usage in a real time format that he could use to make smart decisions. Without the 
data he would not know how to adjust and optimize energy use. He became enthusiastic about the project and 
went about convincing the maintenance staff at Central Hospital. He ultimately sold them on the idea that 
CemCS provided new tools for them to do their job, not threaten it. He convinced them it would help them 
to improve patient comfort and save money for the hospital.
 
When they began to analyze the data the findings were dramatic. IDS staff trained them on how to analyze 
the data starting with the question, “What happens every Wednesday morning at 10:30am?” that is when they 
test the generators. IDS explained that every time they test the generators they switch everything back on at 
once, setting peak demand and raising their energy bill.  by setting the generators to switch off on five second 
rolling intervals they save $1,000 a month in perpetuity.  over time, maintenance workers bought into the idea 
that saving the hospital money meant more money for patient care. they began to take pride in finding more 
ways to save money.  
 
maintenance staff now conduct this analysis daily and continue to find new savings. As another example, the 
hospital had chillers automatically blowing 42 degree air whenever someone would turn down the thermostat. 
now they bring air from the outside for cooling whenever possible. they have tweaked the system so that they 
do not need to run a chiller until outside temperatures reach 60 degrees and instead they get “free cooling” 
from the outside air. recently they discovered an air handler turning on at 2:00am and running full blast for 
an hour and then shutting off. the old control system had been set to do this, but since this was happening 
in the middle of the night nobody knew until they had the data. they have found that through the data that 
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Discussion Questions:  
1. How can the CemCS team work to change the culture in maintenance departments to

view energy saving as part of their core function?
2. How can state chief administrators work to build organizational cultures that are open to

and supportive of innovation?
3. What message will be most effective to build support? How will it change depending on

the audience?

CemCS provides they have not just saved money but stabilized temperatures in the building, creating a better 
environment for patients. they are most proud of the accolades they have received from nursing staff about 
how much more consistent the temperature is in certain patient areas. 

Central Hospital has already reduced energy costs by over 20% and the maintenance staff believes that 
number will continue to rise. Dick is convinced that these savings can be found in the vast majority of 
buildings, but convincing the maintenance staff to buy-in is challenging. At one building, they installed a brand 
new building automation system as a first step to connecting the building to CemCS, but the maintenance 
director turned it back to manual control after the CemCS staff left because he thought it was a waste of 
time and that comfort was paramount. Cabinet secretaries in state agencies participating in the pilot have 
signed on to support the project, but often times that message does not trickle down and the “big brother” 
perception persists. even getting billing departments to submit utility bills to the system has been challenging 
because they view it as additional work with no purpose. you and Dick agree that the ultimate success of 
CemCS will depend upon overcoming this cultural inertia and institutionalizing CemCS as a regular part  
of state business, but making that happen will not be easy.
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overvIew:
How can a state chief administrator go about leading culture change within a large and disparate organization? What 
skills and strategies are needed to shift the many different cultures, attitudes and business functions that fall under 
the state chief administrator to improve customer service and efficiency? the case study presented here is based on an 
ongoing real-life scenario, but has been altered to maintain the anonymity of the particular state chief administrator 
and the state employees who were interviewed. part a describes details of the case with pause points for some of the 
major strategic decisions that the state chief administrator faced along the way. part b, which will be distributed at the 
Institute, describes the changes that the state chief administrator actually implemented.

pArt A :

Taking Charge in the First 90 Days:
Imagine that you are Charles anderson, a state chief administrator of a large state. You were a long-time state 
employee in the department of Finance and budget and were considering retirement when the Governor appointed 
you to this role over a year ago. the department of administrative Services (daS) director position has faced high 
turnover in the past decade with directors rarely serving more than two years. daS provides a wide array of services to 
other state departments, a partial list of which includes real estate leasing, property management, facility design and 
construction, procurement of goods, purchasing and leasing vehicles, printing, travel arrangements, administrative 
hearings, and warehousing. It is also a control agency responsible for ensuring integrity, accountability and transparency 
when providing these services and for many aspects of the business operations of other state departments. Other 
state departments are statutorily required to use most of the services of daS for procurement, printing, real estate 
transactions, and business management functions. 

as the new state chief administrator, you have moved from a department of about 300 people to one with over 3,000 
people performing vastly different business functions under eight separate divisions. You also moved to a department 
which does not have annual appropriation of funds, but instead only receives annual expenditure authority and whose 
funding is comprised solely of revenues collected from customers that use the department’s services. 
In your prior role, you had worked with daS as their client and knew of their unfortunate reputation in state government 
as the department that focused on its control function while appearing to pay less attention to providing customer 
service. the perception by daS’s client agencies has been that too often, the department is focused on saying “no” 
rather than helping clients get to “Yes” within the law. as with many control agencies, client agencies view daS as a road 
block to getting government functions completed. 

LeAdINg CuLture ChANge: 
Opportunities & Challenges for a State Chief Administrator
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One of the immediate changes you want to enact, which you know will be critically important for daS’s success going 
forward, is to integrate daS’s control and customer service functions. In order to establish a new culture that prioritizes 
customer service and operates more efficiently while maintaining the integrity of its function, you will need to help 
transform daS from a disjointed department with separate business operations and administrative functions into one 
that is more enterprise oriented. 

You are well aware that daS directors before you had tried unsuccessfully to make similar changes. as someone who has 
studied culture change, you know that one of the most important things you can do is to have change management begin 
with you. although your personality tends to be more introverted, you realize that you are going to have to step outside 
of your comfort zone in order to communicate with and engage your staff. You will have to show them how your approach 
will be different from what past directors have done. rather than simply acting as the mouthpiece for these changes from 
behind executive doors, you are prepared to get into the trenches.

Discussion Questions: 

1. How do you confront a culture of ‘no’?
2. What are some tactics that you can use to step outside your comfort zone and 

communicate with your staff? 
3. How will you prioritize the changes that you want to enact and what are some initial steps 

that will need to be taken? 
4. How will you demonstrate that your approach to affecting change in daS is different from 

what other directors have attempted? 

 

Current State of DAS Desired State of DAS
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Checking the Organizational Pulse:

during your first few weeks on the job, you make your rounds through daS’s divisions and sit in on several different 
division team meetings. about a quarter of daS employees are located in the headquarters, which occupies a towering 
building with 10 floors. each division is separated from the others by access-card locked doors. Your largest division is 
real estate Services, which comprises close to 50% of daS employees. even though half of that division’s employees 
are primarily janitorial and maintenance workers located outside of headquarters, the real estate division still occupies 
three floors housing architects, engineers, leasing agents, and other staff. the rest of the division’s employees as well as 
many employees in other divisions, work out of several field offices across the state. 

You sense quickly that this organization is very siloed and decentralized. every division seems to operate on its own, 
each with its own set of standards, procedures, administrative functions, and cultures. each division is led by a deputy 
director who oversees branch chiefs and assistant deputy directors that manage the different business units or programs 
within the division. as you sit in on the different division meetings, you observe that they all have their own attitudes 
about customer service – some divisions seem to make it a priority by providing customer service training while it seems 
to be less of a priority for others. You also observe that many of the divisions discuss their operations as if they are their 
own separate business unit, with no acknowledgement of being part of a larger daS. a few divisions have performance 
metrics in place, but most do not. 

 at the highest managerial level, these positions are comprised of both political appointees and career civil servants who 
can be removed at the pleasure of the Governor or director respectively. political appointees, mostly deputy directors, 
identify with their own division instead of focusing on the success of daS as a whole. Given how many directors have 
been at daS over the past decade, the attitude has emerged among some deputies that their responsibility and focus is 
to their division and to successfully running their programs, not to daS. Since deputies are used to putting their own 
division needs before daS’s needs, there is a sense that the department is lacking a collaborative culture of practice 
among deputies. However, since you were able to hand select a few deputies, you do have a solid group of like-minded 
individuals whom you can count on to help transform the way daS functions to operate more cohesively as one 
department.

One of the more prevalent mindsets at daS that you begin to notice is the not-so-subtle distinction between billable 
versus non-billable staff. the billable staff, or those performing daS’s core functions in revenue-generating divisions, 
considers the non-billable staff, those who perform functions internal to daS such as accounting and human resources 
and do not generate revenue by charging outside customers, as ancillary staff. For example, employees in the real 
estate Services division would be considered billable staff while those in central administration would be considered 
non-billable staff. the expenses of non-billable staff are covered by charges to billable operations for indirect costs. 
Consequently, many billable operations perceive that they are “carrying” the non-billable operations. revenue-producing 
divisions believe they hold more sway and power over non-revenue producing divisions and that they can continue to 
operate independently as long as revenue is being generated. this has contributed to creating a culture of “us” versus 
“them” and will be a challenging mindset to change.

to get an even better handle on daS’s situation, you solicit feedback from both your staff and daS customers. 
possessing a participatory management style, you believe in engaging your staff in the decision-making process. You 
begin by scheduling individual meetings with the division deputies to get their input on areas where daS has been 
successful and not so successful and what it can do better to improve customer service and efficiency. You also set-up 
one-on-one meetings with all of daS’s major client agencies and the biggest state agencies to better understand any past 
issues or concerns they have had with daS and to identify how daS can meet their needs. In addition to these individual 



         6  Institute on Management and Leadership - Case Study A  

meetings with daS’s major clients, you initiate a survey of all daS customers of approximately 12,000 individuals 
representing daS’s client agencies. You anticipate using the results of this customer service survey to identify daS’s 
strengths and areas for improvement.  

Discussion Questions: 
1. How will you go about building relationships of trust with all division deputy directors?
2. What specifically can you do to foster the notion of one daS and minimize the “us” vs. 

“them” mindset? 
3. How do you manage employees who are not located in daS headquarters? 
4. Would you establish a performance measurement system? If so, what would be your 

approach?

Communicating Your Vision:

Fortunately, your efforts to change the culture at daS could build off of a foundation that was established by one of 
your well-respected predecessors, two years and two directors prior. He led daS through a strategic planning process 
that resulted in a department-wide daS strategic plan. although pulling the department together to agree upon a 
strategic plan was a significant accomplishment, the document had limitations. It is less a “plan” and more a statement of 
aspirations. the “plan” contained strong statements of core values, a commitment to customer service and an enterprise-
wide attitude of daS operating as a single department and not a collection of independent divisions. However, it does 
not contain specific goals, objectives, and action steps necessary to make these aspirations a reality. now you are prepared 
to take the aspirations articulated in the strategic plan and operationalize them. You communicate in multiple ways 
to daS staff that you strongly believe in the department’s core values and customer service orientation. Further, you 
emphasize your commitment to providing customer service in the most efficient, least costly way practical. 

You recognize the need for regular communication with and among your deputies. the sheer size and structure of daS 
means that a lot of your communication will be shouldered by deputies who will have to relay your messages back to their 
division staff. In a prior administration, a Governance Council was established to foster collaboration among deputies. 
the director at the time authorized the Governance Council to make decisions and act on internal issues that required 
the use and distribution of department resources which crossed division lines. It helped transform the culture among 
deputy directors from one where they were firmly entrenched in their siloed divisions into one where there was a group 
of governing deputies who truly put the needs of daS first. However, as issues got bogged down and a new acting director 
came into daS, the Council ultimately disbanded itself. as the deputies stopped meeting regularly with each other, the 
silos reemerged.

Instead of reinstituting a structure like the Governance Council, you believe it will be more effective for you to be the 
clearinghouse for all major decisions while allowing everyone to have their say. an outlet like a weekly executive meeting 
with mandatory attendance by deputy directors might be an effective way for you to convey your message to all deputies 
and get everyone on the same page. It is your expectation that the deputies will then carry that message accurately down 
to their division managers who will relay it to the rank-and-file staff. 
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at the same time, you also want to be able to engage your rank-and-file staff and be a visible presence to them in your 
efforts to improve communication within daS. You want them to know that you value transparency and that you 
are listening and responding to their concerns. One of the approaches you take is to implement an online director’s 
suggestion box where staff can anonymously bring up issues they want to address with you, as well as help identify 
efficiencies that could be implemented to reduce operating costs or improve specific operations. You commit to 
personally reviewing each comment and writing responses. 

already, one of the more useful comments that you have received in the suggestions box is the desire among several 
employees for daS to reestablish a training program that has become nearly nonexistent. the comments reminisced 
about the days when daS had a robust training program in place. there is currently about $2 million set aside for 
employee training across all daS’s divisions that is under the control of the deputy directors. You gather that it will be 
important to put together a strong training program that will demonstrate daS’s investment in its employees and help to 
retain those employees who have institutional knowledge. Consequently, you consolidate a portion of the training funds 
spread across the department and centralize them in a newly created department-wide training program. this also ties 
closely to the daS goal of being an employer of choice.

Discussion Questions: 
1. How do you plan to communicate your vision for daS? Will your strategy be different for 

different levels of employees? For different divisions?
2. What are some things you can do to ensure that your deputies are conveying the right 

message to their team members?
3. Other than an online suggestions box, what other methods would you use to get feedback 

from your staff? How will you make sure that you are getting input on strategic issues and 
not just getting general complaints?

4. How would you go about establishing an employee training program?

Leading Process Improvement Change:

a few months into your tenure, the Governor reduces daS’s budget by tens of millions of dollars to spur the 
development of increased efficiency within daS, requiring daS to find substantial savings. It is more critical than ever 
for daS to function as one entity, operating far more efficiently and acting as one department administratively. For 
example, you find that collecting budget data and other management information on departmental operations is difficult 
and very slow because divisions are using different data systems that do not talk to each other. In another instance, you 
discover that each division procures its own paper supply, cell phone contracts, and other common goods and services, 
causing daS to lose out on opportunities for economies of scale. daS might have ten different contracts with the same 
company for essentially the same goods or services. In light of these new budgetary pressures, a major consolidation 
of administrative activities within daS is inevitable in order to reduce daS’s operating costs and find savings through 
greater efficiencies. 
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Several years ago, a shared services effort was attempted and an initial report was produced. However, the findings from the 
report were never acted upon. after reading that report, you ask the original authors to revisit this initiative and expand 
it to be more comprehensive and larger in scope. In particular, the shared services authors were tasked with developing 
a model that would consolidate daS’s core administrative functions of purchasing, accounting, budgeting, contracting 
and human resources (Hr) under daS’s central administration. they produced a new shared services consolidation plan 
report, which becomes the blueprint for daS’s consolidation initiative: Shared administrative Services effort (SaSe).

the goals of SaSe are to decrease program overhead costs, centralize administrative functions so program managers 
can focus on their programs rather than administrative tasks, build in redundancies so that expertise is not lost with a 
program employee’s departure, and improve customer service. You reassign two staff members from daS’s divisions into 
new roles as SaSe project director and project advisor and hire two experienced consultants to help lead this initiative. 
One consultant is in charge of looking at process reengineering and the other is responsible for implementing the actual 
transition from a decentralized daS to a centralized daS. 

First, ‘strike teams’ are formed in the areas of purchasing, contracting, accounting, budgeting, and Hr. the teams 
consist of about 12-15 people from various daS divisions that are either doing the work (i.e. the “worker bees”) in that 
administrative area or managers who have an extensive amount of experience doing the work. these strike teams come 
together with the process engineering consultant for about a week in ‘kaizen sessions’ to look at how processes are 
currently done and how they might be re-engineered to operate more efficiently. In essence, daS employees are introduced 
to new ways of thinking about their work. Out of these kaizen sessions, a final product with recommendations is developed 
and shared with the daS management team. daS management vets the recommendations and once they are adopted, all 
divisions are expected to abide by them. 

the strike teams then continue their work together with the other consultant in project teams to implement the 
recommended process changes that came out of the kaizen sessions1 and to develop action plans and annual goals that will 
streamline processes, produce more accurate data on daS administrative spending and achieve overall savings. Central to 
these project teams are the worker bees who know the process well and will be responsible for carrying out the day-to-day 
work of making these changes.

due to the budget cuts, SaSe is on an aggressive timeline, but not all divisions appear to be fully supportive of the 
initiative. to send a message to the divisions that SaSe is necessary and required, and to speed up the process, you give the 
green light for the recoding of division employees. any employee who spent 50% or more of their time on administrative 
functions within a division was recoded as a central administration employee, which means that they are tentatively 
identified as a person who will be redirected to the administration division of daS and out of the program area in which 
they are currently assigned. right before the end of this past fiscal year, 190 employees were recoded, although they 
remained physically within their departments. It will take some time before you and the SaSe project team can figure out 
where to physically relocate the recoded staff, but this shift has sent a strong message. 

Support for SaSe is a mixed bag. Comments regarding SaSe that have come through the online suggestions box indicate 
that people are split on how they feel about this initiative. Some are very excited and energized by the opportunity to 
look afresh at departmental practices and redesign them to be more efficient. Others are unsure or skeptical that the 
consolidation of administrative functions will really result in better services at less cost. Still others are openly opposed 
to the SaSe effort either because they fear what the change will do to their job duties and status, or because they are 
convinced that centralization will result in reduced service and more bureaucracy. Initially, you have received pushback 
from some deputy directors because the SaSe project management team selected their division employees to participate 
in strike teams without their permission. these deputies are concerned with turf issues since SaSe is utilizing their staff ’s 
time and input, making them less readily available to do the work of their division.

1  Kaizen is a Japanese concept for making continuous and incremental improvements to business philosophies and practices.
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divisions are also concerned about losing control of their administrative functions. Under SaSe all administrative 
functions will be handled by central administration, which was not known for being responsive in the past. the divisions 
are used to having their own administrative person on-site and they fear losing these people will result in things not 
getting done as quickly. For example, the real estate Services division prides itself on a scenario that took place back in 
early 2000s when a diesel tractor driver rode his truck right into the state capitol in the middle of the night. because they 
had a responsive administrative services unit within their own division, they were able to get contractors on site within 
an hour to handle this accident. none of this responsiveness is expected to change with the implementation of SaSe, 
however, staff are skeptical of change within the organization.

as anticipated, there is a general assumption that service levels will decrease with centralization. You and the SaSe 
project management team are persistent in your messaging that service levels will continue to remain the same, if not 
improve, and that consolidation will not impact the timeliness, quality, quantity or effectiveness of the functions daS 
performs. Yet, daS employees affected by SaSe changes are worried about losing their jobs, despite reassurances that 
they will not, and about having to do work with a smaller staff and fewer resources. 

the middle-management level is where you are encountering the most resistance. middle managers are worried about 
being reclassified and demoted as they lose employees to central administration and are left supervising fewer employees. 
due to the size of daS, it is difficult to personally interact with them or to control their messaging. You know there 
are a number of middle managers (albeit a minority), who have been in daS a long time and seem particularly opposed 
to changes. they do not seem to understand why SaSe is taking place despite repeated attempts to get the message 
across. Instead of recognizing the value of the changes, they fear the loss of their jobs and are focused on protecting their 
resources. In fact, as one strategy to protect their domains, they have elected themselves to participate in strike teams 
instead of letting their rank-and-file participate, as requested. You know this because there have been several complaints 
from the rank-and-file staff that their managers are not allowing them to be involved in kaizen or project team sessions.

at the rank-and-file staff level, many of whom are represented by unions, the general attitude seems to be, “tell me what 
you want me to do and I will do it.” Others are asking why changes are taking place but are still getting on board. many 
are entrenched in their divisions and the work that they do; while they may not even recognize you in the elevator, they 
will do whatever needs to be done. the rank-and-file staff who have had the chance to be part of strike teams are excited 
and responsive to the changes taking place since they feel that their voices are now being heard. they see these changes as 
a good thing and are starting to identify more as part of one larger daS. but there is a lot more work to be done…

Discussion Questions: 
1. How do you effectively manage across different levels of staff?
2. What could you do better to alleviate people’s concerns and resistance to change? How can 

you change the mindset of the naysayers (e.g. middle management)?  
3. Would you structure and organize SaSe any differently? If so, in what ways? 
4. What are some main issues that you need to key into for the next phase of SaSe? 
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pArt B:
Over the past year, Charles Anderson has made great strides in trying to change the culture within DAS. From the 
beginning, he made it clear to his leadership team that integrating a customer service culture would be the main 
mission for the administration, explicitly stating that, “I want our customers to come to DAS not because they have 
to, but because they want to. If we say ‘no’ to our clients, we need to help them understand why we are saying that 
and what they can do to get to ‘yes’.” the major initiatives Charles has undertaken to date include the following:

Town Hall Forums: 
From his years in state government, Charles knew of others who had successfully used town halls to communicate 
to a broader audience and get feedback. As a result, town hall forums were put together for all DAS staff so that 
he could be seen and heard by employees throughout DAS. Charles’ purpose was to communicate his vision while 
appearing approachable to his staff. He hoped that by hosting town hall meetings, he could demonstrate to his staff 
a much different level of commitment to resolving issues within DAS than previous directors had shown. thirteen 
town hall meetings have been held with DAS staff, including two in DAS’s regional offices and during off-peak hours 
to accommodate different staff schedules.

Performance Measurement System:
Charles charged his Chief Deputy Director with putting in place performance measures that accurately assesses 
the services DAS provides. Using results of the customer satisfaction survey, key benchmarks and performance 
measures were established for each of the divisions against which they could measure their performance and 
progress. For example, the legal office established performance metrics on the turnaround time for reviewing 
contracts. throughout DAS, every division was mandated to have performance metrics that they were required 
to meet. While some divisions already had these in place, several did not. Now there are performance measures in 
place for every division.

Charles expects these performance measures to serve as the bottom line for DAS’s programs to promote change 
and accountability and foster transparency. Once each division and their programs finalize their performance 
measures, they will be posted on DAS’s internal website and be visible and accessible to everyone within DAS, 
something that has never been done at DAS before. Next, Charles is hoping to release DAS’s first annual 
performance management report, or scorecard. this will show all of DAS’s staff and client agencies what each 
division is measuring, their goals for the upcoming year, and progress each division is making in achieving their 
goals.  

LeAdINg CuLture ChANge: 
Opportunities & Challenges for a State Chief Administrator
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Director’s Suggestion Box:
Although there was no precedence for creating a Director’s suggestion box as he was implementing these 
changes, Charles wanted a way to get feedback from employees. While it is time-consuming, he makes it a priority 
to personally review each comment and work with his deputies to help write responses. He has repeatedly 
communicated with his staff that each comment is read by him and that each comment will be answered and posted 
on DAS’s internal website. 

Charles has received over 300 comments through this online tool, ranging from minor issues such as problems 
with DAS’s website to comments that reflect employees’ thoughts on the changes taking place at DAS. recently, 
he received a comment about how the shared administrative services effort was a “stupid” idea and his role was 
analogous to the captain steering the titanic. Charles accepted this comment gracefully and used the opportunity 
to inform his staff why he believed centralizing administrative services was necessary, sending out a three-page 
academic-style response to this comment. He stayed consistent in his messaging and reiterated the reasoning for 
why DAS needed to make changes and spoke to the counter-arguments against consolidation and employee fears. 

every now and then, Charles has also received positive comments expressing appreciation for his engagement 
and involvement. While those are reassuring, he knows that a lot more work is needed to change many people’s 
attitudes and to help them understand why changes within DAS are taking place and how these changes will better 
the department’s position in state government. 

DAS University:
Charles assembled a team to develop DAS University which will provide training classes for employees across 
each division to teach them core skills and program-specific technical skills for their career development. the 
purpose of DAS University is to retain employees and help make DAS an employer of choice. DAS University will 
also be facilitating the strategic integration of the department’s performance measures with individual employee 
development plans to help supervisors offer employees greater career development options. 

recently, Charles required all staff to attend a customer service training class. DAS University is planning to video 
record this customer service training class for off-site employees. eventually, more classes will be offered as an in-
house training curriculum gets developed. DAS University currently has a budget of $500,000 and is funded by all 
the divisions. In the future, it is hoping to pool the training funds from all the divisions into one enterprise training-
fund for DAS University.
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Administrative Services Consolidation (SASE):
project teams in each of the main administrative areas (purchasing, contracting, accounting, budgeting, and Hr) 
have now met to establish a balanced scorecard that outlines their consolidation objectives and action plans with 
detailed deadlines. For example, to work towards their goal of increased efficiency and effectiveness, the accounting 
project team established an objective to have the central invoice prep area process invoices for all appropriate DAS 
offices by October 1st. As next steps, a subcommittee of the original project team has been assigned to address this 
objective. Other project teams are also breaking into smaller committees to address each of the objectives in their 
respective balanced scorecard.

the implementation of SASe and ongoing communication regarding the changes that will be taking place continue 
to occupy a majority of Charles’ time. Working with the SASe project Director, he recently recorded a brief video 
explaining why SASe is essential at DAS for realizing efficiencies and cost-savings. this video will be featured on 
the intranet. He has also been consistently communicating through a Director’s Newsletter and regularly scheduled 
meetings with staff. In addition to proactively communicating about this effort, Charles is addressing new 
challenges that arise with SASe such as disengaged staff or finger pointing on why things have not worked well with 
consolidated administrative functions in the past.  

Discussion Questions: 

1. reflecting on the changes that have taken place, is there anything Charles should have 
done differently?

2. What should be Charles’ goals going forward? What are some specific actions that he 
should take?

3. recognizing that a state chief administrator may have as little as 2-3 years to change an 
organization’s culture, what are some ways in which Charles can institutionalize the 
changes he’s making to get it more focused on the kind of performance and service that are 
desired? 
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